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INTRODUCTION
 

Over the past few years, a growing concern has 
been expressed by
 

development specialists over the lack of progress 
for the rural poor.
 

This concern is based on the realization that 
one-quarter of the
 

can be called living-in conditions
 world's people still live--if it 


of insecurity and privation on annual incomes 
of less than $100 in
 

the rural areas of Africa, Asia and Latin 
America. The growing gap
 

between rich and poor nations is mirrored 
by a similar divergence be

tween the well-off and the impoverished peoples 
within most less-


The pressing task of Development Decade II 
is to
 

developed countries. 


Toward this end, a number of new apbegin to reverse both trends. 


get greater

proaches have been proposed, among them an 

effort to 


participation in development efforts by those 
who are supposed to
 

benefit from them.
 

As a result of accumulated mission experience 
and a mandate from
 

Congress, participation of the poor majority 
in the development pro-


This is reflected in a
 
now a central theme of AID policy.
cess is 


growing number of internal AID memoranda, 
consulting reports and aca

demic studies which carry a common message to 
mission staff and
 

directors:
 

The involvement of the rural poor in making 
decisions on
 

development efforts which affect them and 
the contribution
 

of their resources to development activity, 
as well as the
 

assurance that the poor in fact benefit from 
interventions
 

essential to rural development.
intended to help them, are 


ca-

AID has undertaken a good number of activities 

to bolster its 


Studies
 
pacity to promote participation in its development 

programs. 
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such as those cited in Chapter One have been commissioned; a major
 

consulting firm is designing eight rural development projects in an ef

fort to ensure more participation and resource contributions by small
 

farmers; workshops on participation of the rural poor in the develop

ment process are being conducted in such different places as Washington,
 

Ghana; specifi, field studies are being undertaken
D.C., Colombia, ant 


in Kenya and Paraguay.
 

Yet with all these projects, activities and reports, one senses a
 

there is little agreement on what participation is
disturbing fact: 


In the rush to encourage participation
or on its basic dimensions. 


one is reminded of
and develop analytical techniques for measuring it, 


St. Augustine's lament, when asked to weigh carefully the effects of
 

time: "0 Lord, I measure, but what it is I measure I do not know."
 

This became.painfully apparent at some discussions at AID in Washington
 

last winter.
 

Background to this Study
 

In January 1976, a group of AID staff members, consultants and
 

academics met to consider existing analytical approaches and indicators
 

that might be used by mission staff to measure the participation 
corn-


After some time a rather disturbing question
ponents of their projects. 


Do we all share a common understandirng of "participation"
was asked: 


it applies to the rural development process? No satisfactory answer
 as 


The question might not have been so disturbing if
 was forthcoming. 


proceeded for more than an hour on the assumption
the meeting had not 


that somehow a handful of conclusive "indicators of participation"
 

would emerge from the discussion. When the impertinent question was
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asked, it turned out that quite disparate definitions of participation
 

were being used. Agricultural economists were thinking of farmers
 

getting benefits, while political scientists were focusing on votes
 

and decision-making. In the course of another hour, it became clear
 

that prior to developing indicators to assess participation in rural
 

development, there had to be some efforts at clearing away the under

brush surrounding this term.
 

In April 1976, two members of Cornell University's Rural Develop

ment Committee, one of whom had asked the impertinent question in
 

a study of what would
Washington, agreed at AID's request to head up 


most fruitfully be regarded as "participation" with respect to rural
 

The inquiry bedevelopment efforts such as might be assisted by AID. 


gan with a series of seminars involving faculty, graduate students,
 

research associates and one AID professional on study leave at Cornell.
 

The disciplinary backgrounds included rural sociology, anthropology,
 

psychology, political science, economics, agricultural economics, and
 

organization theory, with field experience fairly evenly divided among
 

Africa, Asia and Latin America.*
 

During April and May, this group discussed on the basis of back

ground memoranda such topics as
 

--What is participation, or what may most usefully be regarded
 

as participation in terms of developmental ends or means?
 

--What are the most significant issues or dimensions associated
 

with the analysis and support of participation in development?
 

Participants in thcse discussions are listed in Appendix A on
 

pages 313-314.
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--To what extent should the analysis of participation treat
 

it as an end--an objective in its own right?--and to what
 

extent as a means to other ends through mobilization of
 

resources, shared administrative burdens, etc.?
 

-To what extent should participation be viewed in relation to
 

development projects, and to what extent to the larger
 
society?
 

-To what extent should participation be regarded as something
 

observable, and to what extent might attitudes or subjective
 
factors be considered in our definition?
 

These and numerous other questions were debated by members of the group.
 

Out of these discussions the general themes expressed in this working
 

paper emerged, and a research strategy for delving into the literature
 

was developed.
 

By late May, a Working Group of two faculty and seven graduate stu

dents in economics, political science and rural sociology began search

ing through existing literature on participation and elaborating the
 

ideas coming from the larger group discussions. Throughout the summer
 

this Working Group went through abstracts of several thousand articles
 

and books in their respective disciplines, reading all those that ap

peared relevant to the subject of "rural development participation."
 

As would be expected, this period was characterized by a number of false
 

starts, some depressing inconclusiveness and some exciting breakthroughs.
 

By the end of August, the literature search and group discussions had
 

been completed, and this working paper was drafted to consolidate and
 

present our thinking on rural development participation.
 

Why This Is a Working Paper and Not a Manual
 

Although many person-months of work have gone into this analysis,
 

Even though
it is not a "field-ready" document for a number of reasons. 
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we knew a good deal about the subject and the literature on it before
 

starting, we overestimated the immensity and complexity of the former
 

and the limited use of the latter with regard to rural development ef

forts. We think we have been successful in thinking through the rele

vant issues and formulating reasonably workable approaches to them.
 

But we were working under time and resource constraints, and in
 

particular we were acutely conscious of the lack of opportunity for any
 

"field-testing" of the analytical framework to check it against "real
 

world" conditions.* As seen from Appendix A, almost all of the partici

pants in our seminar and working group discussions had considerable
 

field experience themselves, but this was no substitute for operational
 

application.
 

As a check on the framework developed, we have--in Part II of this
 

working paper--considered at some length a major integrated rural
 

development project in Ethiopia, the Chilalo Agricultural Development
 

Unit (CADU), which has been widely written about and which John Cohen
 

had extended experience in evaluating. We found out, as we had sus

pected, that the effort at application showed a number of ways in which
 

our initial formulation of the analytical framework in Part I was not
 

refined or extended enough, and we consequently amended ir According
 

Because members of the Rural Development Committee were very
 

interested in the problems of rural development participation, we
 

undertook this effort with an extremely modest amount of financial
 

support from AID, and in order to expand our search of the literature,
 
the RDC itself contributed several months' worth of research assist

ance. The project had to be carried out concurrently with our other
 

teaching and research responsibilities, and we were not able to have
 

the benefit of substantial comments from busy AID personnel before
 

we had to finalize this report. We did get useful critical comments
 

from other members of the working group which were very much appre

ciated.
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to what we learned from dealing with a specific project.* All in all,
 

we were quite pleased with the framework when applied to the CADU case,
 

as the latter--which was supposed to foster participation--could have
 

been better designed and managed as well as understood and evaluated
 

if there had been available a systematic elaboration of what "partici

pation" means and involves such as we provide here.
 

In thinking through these questions and in presenting our conclu

sions, we have tried to avoid abstract concepts and complicated ter

minology while nevertheless pressing our analysis beyond superficial
 

formulations that would not do justice to the problems and issues we
 

confronted. We have consequently tried to hew a middle path between
 

the language and aspizations found in most "academic" writing, on the
 

one hand, and the operationally facile approaches sometimes produced
 

by non-academics. That one of the fe!; critical comments we d'.d get
 

back on the first draft of this report from AID personnel characterized
 

it as "too glib" and another said it was "too academic" suggests to us
 

that we have probably succeeded, unhappily, in traversing an intellec

tual course somewhere between the two extremes we wished to avoid.
 

Similarly, in our treatment of "participation," we chose riot to
 

start by elaborating a "theory of participation" in order to justify
 

It might be asked by some whether the CADU project, externally 
assisted by the Swedish International Development Authority (SIDA), 
was a relevant project to be considered for USAID. We did not see this 
as a salient issue, since the objectives of the project were cfrnsistenc 
with the developmental goals of AID as presently stated. CADU is very 
well documented (see Chapter Eight), and the extensive persona. knowl
edge we could bring to bear on its analysis made up in some way for 
our being unable to make any field studies. AID surely can learn a 
good deal from the GADU experience. 
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our (and AID's)concern with this subject. Some readers of the first
 

draft discerningly objected that we had begged a great many theoretical
 

questions and were starting in the middle of the subject, trying to
 

formulate measures without first elaborating the theoretical concepts
 

and assumptions underlying them. This is true, but to have started
 

at such a basic level would have involved us in potentially endless
 

disputation about definitions and theoretical approaches. Moreover,
 

it would have made this working paper even more liable than it is now
 
I 

to the reproach taat it is "not operational enough." As a working
 

paper, this exposition rests somewhere between a theoretical treatise
 

on participation and an operational mrmnual ready to be applied straight

away by AID missions. We see a need for some other kinds of documents
 

and are interested ourselves in working in these two directions. But
 

we think this analysis provides a tenable middle ground from which to
 

proceed in both directions with some assurance that "theory" and
 

"application" will not be discontinuous, as too often happens.
 

The Goal of This Working Paper
 

As a working paper, this document examines issues and concepts and
 

illustrates them with respect to the CADU project in Ethiopia. We
 

stress throughout Part I, for reasons that we show, that there is no
 

magic set of indicators that can be simply applied to all projects.
 

In assessing participation for any project, a deliberate selection of
 

participation variables to be measured must be made. Thus the large
 

number of possible variables in Part I and the large number of illus

trative tables in Part II should not be seen as setting up an infinitely
 

complex and resource-exhausting approach to the measurement of partici
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pation. Rather, we are providing a framework within which a limited
 

number of appropriately selected measures would be determined, so that
 

the time and resource requirements for data collection and evaluation
 

would not be too burdensome.
 

In undertaking this paper, we saw its objective as assisting the
 

Office of Rural Development in AID's Technical Assistance Bureau and
 

any other parts of AID concerned with "participation" to begin clari

fying what is meant by this term and to begin supporting it practically
 

in AID programs and projects. if the framework presented here is found
 

suitable for AID concerns and problems, the next step will be to
 

develop more specific indicators and measures that can be used in the
 

field. We see the development of such instruments as serving three
 

purposes: (1) to improve the design of projects with regard to par

ticipation, (2) to increase the effectiveness of project management,
 

both in promoting participation and in channelling participation to
 

achieve other project goals, and (3) to assist in evaluating projects.
 

Toward these ends, we have oriented our work so that (1) the outcome
 

would be useful for program and project planning, implementation and
 

evaluation, (2) AID missions as well as Third World governments and
 

international agencies would be interested in using such anaiysis of
 

"participation" in their undertakings, and (3) the resulting project
 

planning, implementation and evaluation would contribute to greater
 

developmental participation by those in greatest need of it, the rural
 

poor. Any suggestions helping us and others to achieve these objec

tives will be greatly appreciated.
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PART I
 

DIMENSIONS AND CONTEXTS OF
 

RURAL DEVELOPMENT PARTICIPATION
 

What We Don't Want to Happen...
 

,Jr.. fL V'.- Cd^k 

~!~

. . . So it looks like the mission has a high rate of small farmer par

ticipation in the Njaqwa Project . . er . . . whatever that means . . . 



Chapter One
 

SEEKING CLARITY IN COMPLLXITY, SOPHISTICATION IN SIMPLICITY
 

. . . it has become increasingly clear that failure to
 
engage all of the available human resources in the task of
 

development not only acts as a brake on the economic growth
 
but also does little to cure the basic causes of social and
 
political instability which pose a constant threat to the
 
gains being achieved on economic fronts.
 

. . . Unless the people benefit from development efforts,
 
no meaningful progress can result from foreign aid. It is
 
equally true that unless the people contribute to develop
ment efforts, no meaningful progress can result from foreign
 
aid.
 

The Role of Popular Participation
 
in Development (pp. 20, 22)*
 

What is rural development participation? Surely, before we can
 

incorporate it into the planning and operation of projects, we need to
 

have some agreement on what it is, or what it involves. After under

taking many hours of discussion and a thorough review of relevant
 

literature in economics, sociology and political science over the past
 

ten years, we are properly impressed with the complexity of "partici

pation" as a concept and we can understand better why so much confusion
 

surrounds the use of the term. It is no wonder that practitioners find
 

it difficult to promote or even report on "participation" when there is
 

so much disagreement on the scope and substance of the term. In the
 

The first statement is from the House Committee on Foreign Affairs,
 
and the second from 25 Republican Con-ressmen in support of Title IX of
 

the 1966 Foreign Assistanze Act. They are cited in a report edited by
 

David Hapgood of a conference held at M.I.T. in 1968 on implementacion
 
of Title IX referred to below.
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literature, we found that even when "participation" wa. studied, its
 

treatment had little application to rural development concerns because:
 

(a) no consistent definition was used, or a rather arbitrary defini

tion was employed; (b) participation was treatcA either very abstractly,
 

tending to leave concrete reality behind, or quite narrowly, with a
 

focus exclusively on such things as meeting attendance or voting; (c)
 

if anything more than description was attempted, efforts at explanation
 

dealt with causes of participation more than with its consequences; and
 

(d) very few analyses of actual experience with participatory approaches
 

to development could be found, because many studies simply assumed that
 

participation was a "good" thing and thus neglected the need for em

pirical work on the subject. Of course, if there is little agreement
 

about the elements and limits of what constitutes "participation," one
 

can see why the literature is not more conclusive.
 

From our discussions and our review of the literature, we are pre

pared to address thesa questions, trying to arrive at answers that are
 

relevant to practical work in rural development. It is worth grappling
 

with the richness and complexity of the term because of the importance
 

attached to it in development efforts, as discussed below. Our own
 

statement of our objective, once we had gotten into the literature, was
 

to try to bring some clarity out of the complexity we recognized. To
 

do this and to make our results applicable in the field, we knew we
 

should aim at simplicity in our terminology and formulations, based
 

neve:theless on considerable sophistication about the concept itself.*
 

This idea of "sophistication in simplicity" is suggested in Robert
 

Chambers, Managing Rural Development: Ideas and Experience from East
 
Africa (Uppsala: Scandanavian Institute of African Studies, 1974), pp.
 
53, 154-155.
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So our goal was quite ambitious, though our mode of analysis and pre

sentation was to be quite modest. We wanted to answer the question-

what is rural development participation?-in a way that would be useful
 

for others.
 

A. The Importance of Participation
 

While it has often been understood that "participation" in some
 

sense is a requirement for successful development efforts, questions
 

are now being raised about such participation--on whose terms? and with
 

what effect? No longer does it appear sufficient to regard as partici

pation, people's doing just what they are told to do and having no in

fluence on how the benefits of development efforts are distributed.
 

The United States Congress recognized the need for a fuller understand

ing of participation-and for a fuller realization of participation-

when it enacted Title IX of the Foreign Assistance Act of 1966. The
 

call for greater popular participation in development has be'., amplified
 

in subsequent statements which make up what is now known as "the Con

gressional mandate" for USAID to promote broad participation in develop

ment, patticularly by the poor in less-developed countries.
 

Recent studies of rural development both at the national level
 

and at the project level have underscored the importance of participa

tion for rural development. A 16-country comparative analysis Asian
 

experience by the Rural Development Committee at Cornell University
 

found national success, measured in terms of both agricultural pro

ductivity and social welfare measures, strongly correlated with
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effective systems of participatory local organizations linking rural
 

communities to national centers of decision-making and implementation.*
 

And a study by Development Alternatives, Inc. of 36 rural development
 

projects in 11 African and Latin American countries showed a clear
 

and small farmer involvement--in
connection between project success 


decision-making and in resource commitment to the project.**
 

We are not attempting in this paper a justification of participa-


Given the objectives of
tion as central to development strategies. 


development assistance as defined by the Congressional mandate and
 

given the conclusions of studies like those cited by the RDC and DAI,
 

we think it reasonable to proceed from the assumption that greater
 

attention should be paid to participation in rural development efforts.
 

However, this is not easy given the existing ambiguities in the general
 

use of the term. This working paper attempts to resolve some of the
 

conceptual issues surrounding the notion of "participation" as a basic
 

step toward establishing indicator25 that can measure its presence, ex

tent and effects in development activities.
 

*The findings of this study are summarized in Norman Uphoff and
 

Milton Esman, Local Organization for Rural Development: Analysis of
 

Asian Experience (Ithaca: Rural Development Committee, Cornell Univer-


This drew on case studies for Bangladesh, China, Egypt,
sity, 1974). 

India, Indonesia, Israel, Japan, Malaysia, Pakistan, Philippines, South
 

Korea, Sri Lanka, Taiwan, Thailand, Turkey and Yugoslavia (four coun
chosen
tries each from the East, Southeast, South and West Asian areas 


for variety of institutional arrangements). This project was funded by
 

the Asia Bureau of USAID. It is summarized in Development Diest,
 

July 1975.
 

**See Strategies for Small Farmer Development: An Empirical Study
 

of Rural Development Projects, A Report repared for the Agency for
 

International Development under Contract AID/CM/ta-C-73-41, 2 vols.
 

(Washington: Duvelopment Alternatives,.Inc., May 1973). Four separate
 

success were measured for each of the 36 projects,
measures of proj,!ct 

and local action taken by small farmers to complement outside management
 

found to account for half the variation in overall
and resources was 

success rankings. 
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B. What Is Participation?
 

Some of the confusion associated with the definition and measure

ment of participation stems from the idea that "participation" is a
 

thing that either exists or does not and which can be measured as we
 

would a dam's capacity or an amount of agricultural production. Our
 

consideration of the term and its application to rural development per

suades us that "participation" should be viewed as a general category
 

for related but often quite different things, usually activities but
 

including sometimes material and attitudinal contributions. We found
 

in the literature no satisfactory definition of "participation" that
 

would encompass the range of things obviously relevant to rural develop

ment efforts, and we concluded it would not be appropriate simply to
 

start from some a priori definition thought to represent the "essence"
 

of participation. Rather we began by considering the many facets,
 

aspects or dimensions of what could be put reasonably under the rubric
 

Then we constructed
 of "participation in rural development efforts." 


a descriptive framework that related these to one another as simply and
 

clearly as we could, still retaining some of the complexity and sophis

tication our reading of the literature and our working group discussions
 

suggested.
 

some agreement on what could be called "developmental
We arrived at 


participation," something not addressed in the literature because this
 

has been preoccupied with things like voting patterns or organizational
 

From our study emerged a definition of "participation"
membership. 
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that grew out of substantive concerns rather than abstract notions,
 

With
though we did try to organize the factors in some logical order. 


regard to rural development, we saw "participation" including people's
 

involvement in decision-making jrocesses about what would be done and
 

how; their involvement in implementing programs and decisions by con

tributing various resources or cooperating in specific organizations
 

or activities; their sharing in the benefits of development programs;
 

Taken
and/or their involvement in efforts to evaluate such programs. 


together, these four kinds of involvement appeared to encompass most
 

of what would generally be referred to as "participation" in rural
 

development activities.
 

We did not attempt to consider the determinants and effects of
 

people's involvement in developmental efforts such as agricultural pro

jects, rural public works or health and family planning programs. In

asmuch as this was not to be a "theoretical" work, we were not trying
 

to explain causes or consequences. Our framework is oriented to
 

analysis of participation with reference to rural development projects,
 

requested by the Office of Rural Development in the Technical
as 


We think it is relevant to urban undertak-
Assistance Bureau of USAID. 


ings, but specific analysis of urban setting would have to be done to
 

to apply the framework
determine what modifications if any are needed 


there. Also, the concern with projects means we have not extended
 

the framework to incorporate broader aspects of developmental partici

.pation. This could be done, we think, but we have not attempted 
such
 

an extension.
 

The framework we have devised is constructed basically of three
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dimensions of participation: what? who? and how? It is augmented by
 

consideration of how the context of participation may affect its extent
 

and 	substance; to understand this context, we suggest analysis of the
 

nature of the development task at hand and the most salient features
 

of the environment in which projects are undertaken.
 

1. 	WHAT Participation Are We Concerned With?
 

Recognizing that there are many kinds of participation we might
 

consider, we have focused on four tha: seem to be most significant to
 

rural development activities within the first dimension: what partici

pation? Three of these were identified and emphasized in a conference
 

on Title IX implementation held at M.I.T. in 1968: (a) participation
 

in decision-making, (b) participation in implementation, and (c) par

ticipation in benefits.* To these we have added (d) participation in
 

evaluation. This latter does not occur very commonly; indeed, evalua

tion 	is a relatively rare activity. But it seems important to provide
 

for this if development efforts are to be progressively improved, and
 

such 	a concern is consistent with the emphasis USAID places on evalua

tion. These four kinds of participation taken together in principle
 

constitute something of a cycle for rural development activity-

decision-making, implementation, benefits and evaluation. In practice,
 

of course, there is seldom any very neat or complete cycle, and partici-


See David Hapgood, The Role of Popular Participation in DeveloD

ment: Report of a Conference on he Implementation of Title IX of the
 

Foreign Assistance Act, June 24-August 2, 1968 (Cambridge: Massachusects
 

Institute of Technology Press, 1969). This conference was funded by
 

USAID and involved many of the most prominent U.S. social scientists
 
studying problems of developing countries.
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pation in these different activities is often quite limited or unequal.
 

Still, when thinking about developmental participation and trying to
 

establish measures of it, these four kinds appear to be fundamental.*
 

Interactions among them are suggested in Figure I-1.
 

(A) I., 77.7. 

DECISION-

K 

IMPLEMEN

(C)
 

Figure I-1: Four Kinds of Participation
 

Participation in decision-making is what is most commonly refer

red to as "participation," but we would not restrict the term to this 

one activity. It, along with participation in implementation, will per

tain to the "inputs" for rural development projects, providing authori

zation and resources as well as organization and design of activity.
 

People's involvement in the benefits and evaluation of development
 

As discussed in section C of Chapter Two, we include under the
 
heading of "participation in benefits" their opposite, "participation 
in harmful consequences," for reasons given there. We will here refer 
only to "benefits," however. 



9
 

activity concerns, on the other hand, the "outputs" of such activity,
 

considering its effects on the local population. Some persons might
 

prefer to exclude "benefits" from consideration under the rubric of
 

"participation," since it is not an activity like the other three. But
 

inasmuch as many economists now commonly speak of participation in this
 

ex post sense of sharing in benefits and since it so clearly fits into
 

the cycle we have sketched above, we would treat it seriously as one
 

of the four basic kinds of participation.* Evaluation as an activity
 

concerns mord than a project's impact on %he local population and area
 

(e.g., import substitution effects of a project). But our focus here
 

is more on local and possibly regional rather than national effects be

cause our main concern is with participation aspects of evaluation.
 

As suggested by Figure I-1, decision-making deals most directly
 

with implementation, but also with the distribution of benefits and it
 

may or may not provide opportunities for evaluation. From implementa

tion come certain benefits (or harmful consequences), with those help

ing to carry out an activity having a special claim on its benefits,
 

as when persons enlist in the implementation of a new-varieties program.
 

Considering the amount and pattern of benefits is one of the principal
 

focuses of evaluation, which can lead to suggestions for improving
 

decision-making, implementation of project benefits. .Note from the
 

figure that the feedback from benefits is primarily through evaluation,
 

though there can be some feedback on implementation through incentive
 

or disincentive effects.
 

For a treatment of "participation" primarily in terms of sharing
 

in the benefits of development, see John W. Mellor, The New Economics
 

of Growth: A Strategy for India and the Developing World (Ithaca:
 

Cornell University Press, 1976).
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Although these four kinds of participation 
appear fairly distinct,
 

Quite definitely,

there is bound to be som,2 interaction and 

overlap. 


decision-making will shape implementation, 
though the latter process
 

The combination of deci
may diverge from the pattern planned for 

it. 


sion-making and implementation, including 
project design and individual
 

and group involvement, directly influences 
the distribution of benefits,
 

though here again there can be some divergence.* 
There is bound to be
 

a project in almost all participation
 at least implicit evaluation of 


whether pers(.ns and groups find it worth 
their while to be involved.
 

But participation in explicit and effective 
evaluation often does not
 

Our formulation calls attention to such 
participation as part
 

occur. 


of the "ideal" process of carrying out 
projects.
 

2. WHOSE Participation Are We Concerned 
With?
 

In order to consider how much participation 
there is in various
 

to specify whose participation concerns 
us. This
 

activities, we need 


The term "popular
participation.
constitutes the second dimension of 


analytical or evaluative
 
participation" is very broad and serves 

no 


On the basis of the Congressional manpurpose unless greatly refined. 


well as our deliberations, we would identify 
several basic sets
 

date as 


persons whose participation in the various 
asp-cts of rural develop

of 


The connection between mode of implementation 
(including decision

making) and the incidence of benefits 
is clearly shown by John D.
 

case studies
 
Montgomery with respect to land reform in his analysis of 


See "The Allocation of
 
prepared for the 1970 USAID Spring Review. 


A Comparative Study of Administrative
 Authority in Land Reform Programs: 


Processes and Outputs," Administrative Science Quarterly (March 1972)
 

pp. 62-75.
 

http:pers(.ns


ment projects should be analyzed. Each of the categories may in turn
 

be broken down according to relevant characteristics. Thre!e classifi

cations of persons are distinguished in terms of the differing back

grounds and responsibilities people have in rural development activities.
 

(a) local residents, (b) local leaders, and (c) government personnel. A
 

fourth category-(d) foreign personnel-may be considered also if
 

These four categories
significant for a particular project or area. 


are discussed briefly below but then at greater length in Chapter Three.
 

we will use for the first sat,
"Local residents" is the term 


though in informal usage, they may be referred to as "local people."
 

The other three sets generally reside in the project area but have
 

certain role or other characteristics chat set them apart from the rest
 

of the population. Which characteristics of participants need to be
 

taken into account--particularly for the first set, local residents-

depends on how the persons in question relate to a project's goals.
 

One should ask, whose participation is required for successful func

tioning of the project, and whose invo'.,eient is desired if a project's
 

objectives for creating and distributing benefits are to be met. Dif

length in Chapter
ferent characteristics will be considered at some 


Three.
 

Our primary concern in this working paper is on the participation
 

of local residents--farmers, laborers, housewives, artisans and others-

in the various stages of project activity, both because this is stressed
 

in the Congressional mandate and because their number and variety pose
 

particular problems of analysis and measurement. No assumptions shcild
 

be made that local people constitute a honiogeneous group, as they almost
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never do. Of special concern are those who as a consequence of income
 

or educational level, of land tenure or social status, constitute the
 

rurdl poor. Their participation tends to be limited and is frequently
 

absent in the different stages. But it is the objective of USAID
 

policy as well as something sought by many Third World governments.*
 

It is generally difficult for local people to participate as a
 

group in decision-making, if only because of their large numbers, to
 

say nothing of their level of technical knowledge or experience in
 

formal organization where these are required for effective participa

tion. Thus, we need to consider participation also by local leaders-

how great it is in decision-making and implementation, and possibly
 

how disproportionate it is in benefits or evaluation. Such leaders
 

may be elected or appointed, formal or informal, traditional or modern.
 

What distinguishes them from other local people is their role as ac

knowledged spokesmen for the community or for their own particular 

A recent statement of USAID policy indeed spoke specifically to
 
participation by the poor in three of the modes previously discussed:
 

"--Decisions concerning the activities to be carried out are [to
 
be] made, preferably, by those berefited (for example, the poor),
 
and if not, at least with effective consultation and substantial
 
acceptance by those benefited.
 

--The poor [are to] make a significant contribution in effort
 
and resources to the activities from which they benefit, for
 
example, through personal savings, or serving as members of
 
local planning or project implementation committees, or through
 
actual project implementation.
 

--Economic benefits are [to be] widely and significantly shared
 
by the poor with the objective of narrowing the relative income
 
gap between rich and poor, for example, the co-op which benefits
 
small farmers."
 

See Implementntion of 'New Directions' in Development Assistance: Report
 
prepared by AID to rhe Committee on International Relations on Implemen
tation of the Foreign Assistance Act of 1973, 94th Congress, First Ses
sion, July 22, 1975 (Washington, U.S.G.P.O., 1975), pp. 7-8.
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group, no matter how they come to fill such a role. Sometimes it is
 

difficult to distinguish them from government personnel. What sets
 

them apart is that they are not civil servants or career bureaucrats
 

but hold their position through the community's acknowledgment of
 

various combinations of their status, wealth or authority. This is
 

the case even if they are appointed by the government and may even
 

receive some remuneration from the government. Local leaders usually
 

serve as links between local interests, broad or narrow, and higher
 

authorities. They are in a position to communicate needs and demands
 

upward to government officials and administrators at the same time
 

they communicate queries and instructions downward. As bridges be

tween higher levels of government and various local elites and con

stituencies, their participation is crucial in rural development
 

efforts.
 

Some analyses of participation might stop with these two sets of
 

participants, but we are persuaded that central or local-level govern

ment personnel in the project area should also be considered. This,
 

like the two preceeding categories, unfortunately has some room for
 

But the basic characteristic
ambiguity, as gone into in Chapter Three. 


of this set of persons in the project area is that they are civil ser

vants serving in the area because of assignment by bureaucratic su

periors rather than by selection (or self-selection) from the local
 

population. Further, their loyalties may be dictated by career and
 

other considerations that are generally more "outside" than "inside,,
 

the community, though this does not mean they cannot or will not be
 

sympathetic to and supportive of local needs.
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In part we are concerned with knowing whether such personnel are
 

dominant in participation processes, possibly overshadowing local
 

leaders and local residents. If not serving to impede local partici

pation, it should be known whether these personnel play a meaningful
 

role in decision-making or whether they are themselves excluded from
 

most decisions by centralized modes of planning and administration.
 

These officials may thwart popular involvement if they are domineering
 

or they may advance participation if they are sympathetic with its
 

ends. In addition, they have considerable knowledge which may be lost
 

along with administrative morale, if they are excluded from decision
 

processes. So although we would not necessarily wish to increase par

ticipation by government personnel, we would want to know its extent
 

and effects.*
 

In some situations, attention should be paid to the participation
 

of foreign personnel in rural development activities, whether from
 

donor governments, internatiofal agencies, church missions or voluntary
 

agencies, or possibly resident expatriates or immigrants from other
 

countries. Their involvement in different aspects of development ef

forts, if significant, should be known.
 

The characteristics of persons in these different groups will
 

often be important to delineate, as land tenure status may be markedly
 

different between local people and local leaders, or educational level
 

or ethnic background may differentiate local leaders and government
 

The case for considering the role of lower-level government per
sonnel is made by Chambers in Managing Rural Development, and also by
 
Uma Lele, The De-ipn of Rural Development: Lessons from Africa (Balti
more: Johns Hopkins Press, 1975).
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personnel. As discussed with reference to project examples, certain
 

characteristics of participants will be significant depending upon the
 

goals to be attained, and these differences should not be overlooked in
 

gross comparisons of group involvement.
 

3. 	HOW Is Participation Occurring within the Project?
 

Knowing who participates how much in what activities may provide
 

the basic information needed on participation in a particular project,
 

but this is like a two-dimensional sketch compared co a three-dimensional
 

one. The third dimension we would add, as shown in Figure 1-2, is
 

consideration of how participation is occurring, if only to make some
 

qualitative judgments or comparisons about this. This dimension has
 

been the most difficult for us to analyze. We recognized its importance
 

A
 
DM I B E
 

What*
 

Figure 1-2: Graphic Representation of the Dimensions of Participation
 

=
DM Decision-making; I = Implementation; B = Benefits; and E = Evalua
tion.
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immediately, but the elements it encompasses are diverse and overlap

ping. They often lend themselves only to judgment and not to measure

ment, though this fact does not diminish their significance in the
 

analysis of participation, nor does it preclude the use of qualitative
 

classifications in project analysis.
 

To arrive at a summary set of characteristics for describing how
 

participation was occurring, we discussed at length the various dis

tinctions found in the literature and devised some basic terms to
 

organize and simplify the complexity we found, terms suitable for opera

some length in Chapter Four,
tional analysis. These are discussed at 


but are enumerated here to complete the introduction to our analytical
 

framework. In examining how participation occurs in any particular
 

(a) where the initiative
project, consideration should be given to: 


for participation comes from--mostly from above or from below,* (b)
 

and what inducements for participation are involved--how voluntary or
 

coerced it is, with a range of positive and negative motivations pos

sible between the two extremes. It nay be relevant to analyze and
 

compare over time (c) the structure and (d) the channels of participa

tion--whether it occurs on an individual or collective basis, with
 

formal or informal organization, and whether it is direct participation
 

or indirect (through representatives). Further, consideration should
 

The first distinction is analyzed by Samuel Huntington and Joan
 

Nelson under the heading of "mobilized" versus "autonomous" participa

tion in No Easy Choice: Political Participation in Developing Countries
 

(Cambridge: Harvard University Press, 1976), pp. 7-10, but we would
 

use the less abstract terminology here. Their study was supported by
 

USAID and was first reported in 1973.
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be given to (e) duration and (f) scop. of participation--whether once

and-for-all, intermittent or continuous, and to what range of activi

ties it extends. Finally, it will usually be useful to consider (g)
 

empowerment--how effectively people's involvement in decision-making,
 

implementation, etc. will lead to the results they intend.* These
 

different characteristics will illuminate the dynamics and consequences
 

of participation if applied appropriately to the measurement of who
 

participates in what rural development activities.
 

C. The Context of Participation
 

If as we have said, participation is not some universal thing to
 

be measured but rather an umbrella term covering a variety of related
 

activities, then we need to take more account of the context in which
 

what we regard as participation is occurring. Participation is not the
 

same thing everywhere, and what is relevant to measure and assess for
 

any particular project is affected by a number of conditions. We find
 

the nature of the task being undertaken--the development activity-and
 

the task environment to be of special significance. Variations in
 

these two sets of factors will affect the who, what and how of partici

pation that constitute its basic three dimensions. We will elaborate
 

on these factors in Chapters Five and SiLx, but a brief statement here
 

will make clear that one cannot and should not try to measure partici

pation without regard for the real-world conditions that surround it.
 

These conditions may restrict the kinds of participation one should
 

On this, see Matthew D. Edel, "The Colombian Community Action
 
Program: Costs and Benefits," Yale Economic Essays (Fall, 1969),
 
pp. 3-55.
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look 	for and thus any efforts at measurement should take them into ac

count. We will begin with a consideration of a project's environment
 

(which includes but is not restricted to the physical environment).
 

Taken together, the environmental and societal setting in which
 

participatioin takes place is much more complex than the participation
 

Such 	factors should be analyzed, however, at least selecti.vely
itself. 


because they have a significant impact on the relevance and effective!
 

ness 	of certain kinds of participation in a project. One should be
 

prepared to take into account such factors as the following when choos

ing and interpreting measures of participation:
 

(1) 	Physical and Biological Factors: Things like the
 
seasonality of production where this occurs due to rain
fall, temperature or soil patterns, the isolation of a
 
project area due to terrains, or dispersed rather than
 
concentrated settlement of the population will affect
 
measures such as meeting attendance, for example.
 

(2) 	Economic Factors: The availability or scarcity of land,
 
labor and capital within the project area, as well as
 
the development of skills and transportation and communi
cation infrastructure will affect the capacity of local
 
people to participate in implementation and possibly also
 

in decision-making.
 

(3) Political Factors: Certain kinds of participation in
 

decision-making should not be expected and made into
 
criteria of participation where, for example, the pre
vailing national ideology is not supportive of "demo

cratic" procedures, but alternative, equivalent modes of
 
participation may exist and deserve consideration.
 

(4) Social Factors: The disposition of local people to take
 
leading roles in project participation will be influenced
 

by the existing social stratification (how rigid or rigid
 
it is), by the strength of ties to the nuclear or extended
 

family, the existence of clan or similar social organi
zations, and the extent and depth of cumulative (rather
 
than cross-cutting) social cleavages such as race or
 
religion.
 

(5) Cultural Factors: The participation of the poor in local
 
organizations will be affected by values discouraging
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conflict, by deferential attitudes toward authority, or
 

by beliefs opposing social equality. The initiative
 
that women can take in project activity will also be
 
conditioned by cultural norms.
 

(6) 	Historical Factors: Where, for example, there has
 
been unfortunate experience with "cooperatives," such
 
as through embezzlement or use of force to get nominal
 
participation, one should not expect that participation
 
in cooperatives as such would be tapping the potential
 
for participation in a community. Some sensitivity to
 

previous experience should be manifested in choosing
 
measures.
 

Any analysis and measurement of participation needs to be sensitive
 

to such local and national conditions so that inappropriate measures
 

and expectations are not introduced. We do not want to get overly in

volved in the compexity of these factors, as they engage us with the
 

whole gamut of cultural, social, political and economic phenomena. But
 

by at least considering systematically whether any of these are particu

larly pertinent to the development activity at hand, we should be able
 

to avoid oversimplified, mechanistic and out-of-context approaches to
 

the .udy of participation.
 

At the same time we look at the environment of a project, we need
 

to look at the project itself to see what affect its characteristics
 

may have on the relevance of certain participatio. measures. The po

tential for different kinds of participation will be affected by many
 

things, and examples of the oneswe have found most likely relevant are
 

given below:
 

(1) 	Technology Level: The use of complicated technology
 

will often restrict opportunities for participation,
 
e.g., a well-drilling program with highly-sophisticated
 
rigs will limit local particiption in implementation,
 
but possibly also in decision-making, in contrast to
 

more labor-intensive methods for digging wells.
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(2) 	Resource Requirements: Project design requiring persons
 

to contribute a significant amount of resources in con

nection with their participation will limit this, e.g.,
 

a credit program in which land must be pledged as col

lateral will restrict participation to farmers owning
 

land.
 

(3) 	Structure of Benefits: The benefits designed to flow
 

from a particular project can vary in a number of ways
 

that have a bearing on how easy or difticult it will be
 

to elicit and assess participation, certainly in bene

fits but probably also in decision-making and implemen

tation:
 

(a) 	Tangibility: An irrigation system designed for
 

quick increase in yields and farmer income is likely
 

to be easier to assess than one planned to insure
 

stability of yields even in dry years.
 

(b) 	Probability: A program to introduce new ,-rop var

ities with a high risk of crop failure is likely
 

to be harder to assess than one which has little
 

risk.
 

(c) 	Immediacy: A nutrition program distributing food
 

supplements will be easier to assess than one in

troducing new crops with higher nutritional value,
 

though this does not mean the latter is a poorer
 
program.
 

(d) Distribution: Programs with limited access, such
 

as through a fee for use of services of a mobile
 

clinic, will be easier to assess than ones aiming at
 

(but not achieving) more universal access. As with
 

the previous feature, the program that is more dif

ficult to assess may nevertheless be preferred.
 

(4) 	Program Complexity: An "integrated rural development
 

program" will be harder to assess than a project with a
 

single activity and objective such as providing a piped
 

water supply. A credit program based on formation and
 

operation of farmer cooperatives will pose more analytical
 

problems than one which simply disburses credit to indi

vidual applicants.
 

(5) 	Program Flexibility: A farm-to-market road construction
 

project that is pre-planied in detail and quite inflexible
 

will be easier to assess than one which is flexible eiough
 

to accommodate local demands both substantively for what
 

kind of roads should be built where and procedurally for
 

how local inputs can be made to the project. A more
 

flexible project is likely to show more participation however.
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(6) 	Administrative Accessibility: In physical terms a farmer
 
is more able to participate in a trade center if he can
 
get to it, particularly in the rainy season. In adminis
trative terms, participation in a rural educational im
provement program with many layers of administration and
 
decision-making between the central government and the
 
local community will be harder to assess than one with
 
few intervening levels, though the amount of participation
 
could be greater or less as a result of the administrative
 
structure.
 

(7) Administrative Coverage: The intensity of staff inter
action with local people is likely to affect their amount
 
oz participation. An agricultural extension program with
 
a high staf-to-participant ratio will probably achieve
 
more participation, though it may also be more difficult
 
to sort out what is "local" participation and what is not.
 

These and other characteristics of the development task being under

taken will condition who will be inclined and even able to participate
 

in certain phases of project activity. But we are not interested in
 

them here as determinants of participation. Such study and analyses
 

needs to be done, but it requires a larger empirical base than we could
 

derive from the existing literature. Thus, while more can and should
 

be done with these variables, we limit our treatment of them in this
 

working paper to a consideration of how they serve as "inrervening"
 

variables, as factors that should be inspected for any obvious impact
 

on one or more modes of participation, so that measures of this can
 

be appropriately selected.
 

D. 	Measuring Participation
 

The purpose of our analysis here is to clarify how indicators of
 

"rural development participation" could be formulated to improve the
 

design, management and evaluation of rural development projects. In
 

Part II we will elaborate on issues of measurement and give project

related examples that illustrate how the framework developed in Part I
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can be used. Let us look briefly here at how efforts at measurement
 

following the framework proposed here could be useful for devising and
 

operating more successful projects.
 

The most immediate use of the analytical framework we have devised
 

is probably that of consciousness-raising about participation. Because
 

of the term's ambiguities and complexities, it has not lent itself to
 

quantitative treatment and has usually simply been ignored in project
 

analysis. By offering a straightforward exposition on the subject,
 

augmented by project examples, we hope to make issues of participation
 

more amenable to analysis and to incorporation into project design,
 

management and evaluation. Although Congress called for increased
 

popular participation in USAID-supported programs when passing Title
 

IX ten years ago, because of conceptual confusion and a lack of defen

sible indicators for measuring participation, it has not been given as
 

much attention as it should have.
 

A second use would be to facilitate the design of projects by
 

clarifying the dimensions of participation that are relevant. Some
 

aspects of participation will be crucial to the fulfillment of project
 

goals and other aspects for the successful operation of a project.
 

Thought should be given to these when the project is being put to

gether, to know whose participation in what activities and under what
 

conditions--how--will best meet the objectives set for the project.
 

Procedures for measuring these kinds of participation should probably
 

.be built right into the project's design.
 

A third use--probably the most extensive one--would be in project
 

management. There will be a need for monitoring progress along several
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dimensions of participation to see how the project is meeting specified
 

objectives, and there will be probably some need for measures permit

ting diagnosis of problems as they arise since some will often turn on
 

questions of participation in one respect or another. By knowing dif

feretices in participation by different groups in decision-making, in
 

implementation, in benefits and in evaluation, project managers should
 

be able to identify deficiencies or imbalances that affect project
 

performance. Such knowledge should suggest different priorities or
 

approaches in their management.
 

A fourth use would be for project evaluation, to determine when a
 

project or one of its stages has been completed, how extensive or ef

fective participation has been, possibly with a view to diagnoising
 

performance so as to improve upon it in subsequent activities. For
 

these last three uses, usually there will need to have been some ini

tial measurement, a base-line survey or census to establish the pat

tern of participation at some point in time, and then continuous or
 

periodic measurement that provides some basis for comparison over time.
 

Measures as such offer no explanation, and we have not attempted
 

in this working paper to illuminate either the causes or the conse

quences of participation. To establish such relationships of cause

and-effect to our and others' satisfaction would require more time and
 

than the terms for this working paper allowed, and in parresources 


ticular would require field research that tested the framework developed
 

here from a study of the literature. The measures proposed here,
 

uses for projects as just discussed apart
however, have a variety of 


from whatever contributions they might make to a body of theory estab

lished through subsequent work.
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Given the present state of knowledge, the most valid measurements
 

to be made of participation are those made over time, identifying
 

trends if any in participation for a particular project so that these
 

can be assessed and evaluated. It should be kept in mind, to be sure,
 

that projects have a life-cycle and that the amount and kind of par

ticipation will usually change somewhat over time as new activities
 

or new problems come to the fore. If such changes are allowed for,
 

comparisons of project participation with that observed previously will
 

offer many insights to the project manager and his staff.
 

Even though environmental and societal contexts affecting rural
 

development vary rather significantly, often within a somewhat limited
 

area, comparisons between and among project units will also be usually
 

fairly valid and instructive. Different geographic areas within a
 

project may be compared, or different health centers, credit unions or
 

road construction units with one another. The use of participation
 

measures for diagnosis of problems will come most often from such intra

project comparisons, where one would expect rather similar observations
 

for a given kind of participation but differences invariably show up.
 

We are doubtful that any conclusive comparisons can be made between
 

different kinds of projects or between projects in different countries,
 

at least for the foreseeable future. There is as yet no basis for
 

making valid comparisons when the task environment or the task itself
 

provides quite different contexts of participation.
 

We do not believe any attempt should be made to offer any summary
 

measure of "participation" that would be used to choose among projects
 

in the way that cost-benefit ratios are (in principle) employed to
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select the most "profitable" projects to support. Since participation
 

is not thought of as a single thing, any composite index or measure is
 

an artificial construction. One can say a certain project is more
 

"participatory" than another oly by making specific issumptions and
 

assigning arbitrary weightings. On the other hand, we do see some
 

utility in drawing up profiles of project participation that do not
 

presume a single score to be representaoive of the whole, and we offer
 

some bases for such profiles in Part II.
 

When it comes to making measurements, people usually think in 

terms of quantitative measures as the instruments to be used. We 

would agree that these should be used whenever feasible as they are 

less liable to wishful thinking which often intrudes into operations 

and evaluation. Still, there are many circumstances--and certain vari

ables--which require use of qualitative judgments. This can be because 

there are no suitable quantitative data or getting them would involve 

prohibitive costs or delay. We all know also the limited reliability 

of many statistics in developing countries, even those generated at 

the project level. Moreover, the meaning of numbers is often rot self

evident and some exercise of judgment mu~.t be made anyway. While pre

ferring as much use of quantitative aieasures as possible, we see a
 

need for some reliance on qualitative evaluation of some factors within
 

our framework. This can be made more reliable by setting cl1:r defi

nitions and specifying criteria, and we take it as one of our tasks
 

to propose such means for using judgmental data with more confidence
 

than is usually given them for lack of a systematic basis.
 

Various approaches to using our framework are illustrated in Part
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II, showing how appropriate sets of measurable or informed indicators
 

could be constructed from it to aid project designers, managers or
 

evaluators. Taken together, some set of indicators can provide a rea

sonable picture of patterns in the participation that is important for
 

Such a profile can be used for comparing
the particular project. 


overall participation in a project over time or participation in sub

units of the project at any point in time. However, we reiterate the
 

caution voiced in the introduction that this working paper is not a
 

manual. There will have to be some systematic development of field

tested indicators to make the framework presented here fully opera

tional. But the basic lines of analysis that appear most promising
 

are clear enough that we think it appropriate to lay them out in such
 

a working paper as this for scrutiny by development practitioners and
 

academic colleagues. We hope that our work can provide a practical
 

basis for establishing indicators or measures of rural development
 

participation, both to facilitate implementation of effective projects
 

and to assist research toward more illuminating theories of how de

velopment can best proceed.
 



Chapter Two
 

THE "WHAT" IN PARTICIPATION 

The concept of popular participation can be divided
 
into three elements which are analytically separate, al

though in practice they often appear together. Partici
pation in decision-making is participation in the process 

by which priorities are selected and programs affecting 
growth, or the people, or both, are designed . . . Par
ticipation in the benefits of &rowth-material, cultural,
 
civic and psychic-is a matter of clear concern in develop
ment as conceived in the Foreign Assistance Act . . *
 
Participation in implementation is the third kind of par
ticipation.
 

The Role of Popular Participation in
 

Development (pp. 23-25)
 

One could start out an analysis of "participation" by stating a
 

definition of it and then proceeding to "operationalize" this. This
 

would be a standard practice, generally acceptable in academic circles.
 

But the scope of what gets termed "participation" in development con

texts is broad enough that this deductive approach seemed misleading.
 

We began our consideration of the subject by asking ourselves what on
 

the basis of our respective experiences appeared to be important kinds
 

Various responses were given, and after considerable
of participation. 


discussion, we found them fitting satisfactorily under the three cate

gories of participation identified by the 1968 conference at M.I.T.,
 

plus a fourth one. Taken together, they represented a reasonably com

prehensive and workable categorization of what should b,- looked at for
 

assessing "participation."
 

There were some arguments for restricting the term to its most
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common definition, dealing with people's engagement in processes of
 

decision-making. This would include attendance at meetings, partici

pation in discussion, voting, probably also lobbying, stating grievances,
 

contributing to organizations, and possibly even involvement in demon

strations or opposition activity. In a society that is relatively
 

static this narrower conception might be sufficient. But in societies
 

in the midst of change, where new activities and structures are being
 

instituted and created, this view appears too limited. Formal taking of
 

decisions to be carried out by administrative agencies irrespective of
 

local inputs into decision-making and implementation will not effect
 

developmental changes, which require efforts and changes in thinking by
 

the majority of persons. Moreover, the goals of development held
 

by most Western donors now include broad-scale distribution of benefits,
 

so looking only at decision-making processes w6uld pass over considera

tion of the outcomes of such processes. Participation therefore both
 

in implementation and in benefits appeared as important for assessing
 

development efforts as participaLion just in decision-making. The
 

conception of "participation" presently used in AID presentations, more

over, recognizes Lhese three kinds of participation, as does some of the
 

current innovative thinking in the field of economics.*
 

See the AID document cited in footnote on page 12 above, Imple
mentation of 'New Directions' in Development Assistance. A parallel
 
differentiation of kinds of participation can be found in some of the
 
thinking on participation in labor-managed or self-managed systems such
 
as Yugoslavia and now to some extent in Peru. A general distinction
 
is made among participation in the arrangements for decision-making, in
 
-the structure of property rights governing use of factors of production,
 
and in the distribution of benefiLts from production. This emerging
 
field of economics is reviewed in Jaroslav Vanek, ed., Self-Manazement
 
(Harmondsworth: Penguin, 1975).
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To these we would add consideration of parLicipation in evaluation
 

of outcomes and processes of development activity. One of the charac

teristics of development at a societal level is the establishment of
 

institutionalized "feedback" mechanisms to assess and improve u-on what

ever is done. This is more an ideal than an actuality, as we find
 

little systematic evaluation being done even in the so-called "most
 

developed countries." But we see the importance of having evaluation
 

done, and particularly of having broad-scale "participation" in these
 

activities. Logically, evaluation might be regarded as an antecedent
 

or pre-condition for decision-making, but most likely if it occurs at
 

all, it is at the end of a process of activity, appraising its results.
 

Such appraisals, however, can and should become inputs to subsequent
 

decision-making. Participation in evaluation can, of course, be pro

vided for and planned by decision-makers in the first instance, to
 

complete the cycle portrayed in Figure I-1 of the previous chapter.
 

The manner and amount of participation in the four kinds here
 

identified need not be-and indeed will seldorr. be--identical. Often
 

different people and groups will participate in decision-making than
 

in implementation, or in benefits than in evaluation. Moreover, they
 

will usually participate on varying terms, e.g. more voluntarily in
 

benefits than in implementation, or more continuously in decision-making
 

than in evaluation. There is generally some connection between partici

pation in the different kinds. Some of the decisions made will concern
 

implementation and others will affect benefits. Who engages in decision

making tends to govern who participates in these subsequent stages of
 

activity. Further, there is evidence of a strong link between involve
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ment of local people in the implementation phase of a program and their
 

This was shown in Montgomery's study
participation in its benefits. 


cited previously of land reform implementation and benefits, and we
 

believe this finding generally holds for other types of rural develop

ment programs as well. A further observation is that those receiving
 

benefits are likely to be most active in making favorable evaluations
 

an activity (and possibly to bias its assessment), partly because
of 


they may be in the best position for such participation in evaluation.
 

The four kinds of participation are rather distinct from one an

other in their respective activities and in their structure of partici-


Ideas are mostly involved in one, resources in another, and
pation. 


satisfactions in still another. Accordingly, they require distinct
 

measures or indicators and cannot be summed into some overall partici

pation score, though much cin be learned from checking for exclusion
 

of certain groups from one kind of participation or another, or from
 

Such insights into operations and
examining the trends in each kind. 


criteria for evaluation are what we hope will result from using the
 

The "what" of participation is analyzed here
framework presented here. 


with only passing reference to its operationalization. Some project
 

applications will be suggested later in Chapters Nine through Twelve.
 

A. 	Decision-Making
 

It is appropriate to begin with consideration of decision-making
 

as the first focus of participation analysis. There are a great many
 

to be made in the process of planning and establishing a
decisions 


particular developmcnt activity. Indeed, there are a number of poss

ible prior steps that could be included in analysis, such as the gene
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ration and refinement of ideas about what should be done before they
 

come to formal decisions.* Concern with pre-decision-making activity
 

as found in the DAI study has merit, but given the number of elements
 

to be considered under the heading of decision-making, which we
 

analyze more fully than DAI did, we are presently inclined to focus on
 

the more formal aspects of the process. It could easily be extended
 

to include consideration of prior initiatives and involvement as the
 

DAI study suggests.
 

While focusing attention on decision-making, we think it useful
 

to see this as a process more than just a single act at a point in
 

time, and also we think such participation should be recognized as
 

having different degrees, It is helpful to make a distinction between
 

direct and indirect participation in decision-making, though admittedly
 

this relates to the "how" variable of empowerment. The most direct
 

and empowered participation in decision-making is when a person or
 

group has the formal authority to make binding decisions that will be
 

enforced with the resources of the state if necessary. Sole authority
 

gives more power than shared authority, just as unappealable authority
 

represents more power than authority that can be reversed by some
 

"higher" decision-maker. Less direct and less empowered participation
 

occurs with what is generally known as influence, either because a
 

In their study of Strategies for Small Farmer Development cited
 
previously, the staff of Development Alternatives, Inc. (DAI) undertoo:
 
to analyzewho participates (farmers, project planners, or both) in
 
"idea generation" and "idea refinement" (seen as having two stages-
communication and experimentation) before there is "decislon-mal'ing"
 
about a project. This latter phase is not analyzed in any letail with
 
regard to participation. See Vol. I, pp. 95-107.
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person or group is entitled to make views or interests known to deci

sion-makers through consultation or lobbying,' or because one can pro

vide information or suggestions as input to persons with authority. A
 

basic difference between authority and influence is that the latter
 

carries no guarantee of getting the authoritative decisions one wants,
 

whereas authority means one's decisions become the operative ones. In
 

looking at participation in decision-making processes, obviously having
 

a share in authority--and even better, having sole authority--represents
 

a fuller form of participation than does having influeace. But the
 

latter should not be discounted entirely as invariably some persons or
 

groups have some influence on decision-makers endowed with authority,
 

and it is worth analyzing who has this influence, or who is excluded
 

from both authority and influence.
 

We would direct attention to three sets of decisions to be made or
 

influenced: (1) initial decisions about a project, (2) on-going deci

sions about it, and (3) certain operational decisions. For some pro

jects, such as road construction, initial decisions will be much more
 

important than on-going ones, while for other projects, the reverse
 

will be true. Certainly the relative importance of these three sets
 

changes over time as a project moves from inception to completion. The
 

analytical breakdown presented here offers a wide range of possible
 

decisions connected with a project, some of which will be particularly
 

relevant to a project's performance. It is these which should be
 

studied to see who is participating in them (as analyzed in the next
 

chapter) and how that participation is occurring (as discussed in
 

Chapter Four).
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1. Initial Decisions
 

The essential initial decisions about a project concern (a) needs
 

and priorities, (b) whether a particular project or activity is to be
 

undertaken, and (c) if so, what will be done. 

a. Needs and Priorities: Probably the most fundamental decisions
 

concern what is defined as a "problem" ard which "problems" need to be
 

addressed most urgently. This is a critical stage for any rural devel

opment project, in AID's terms, leading up to a Project Identification
 

Document and being incorporated into such a diagnosis of problelas and
 

indication of solutions. There may or may not be some kind of local
 

participation in this assessment of needs and setting of priorities,
 

but as soon as the question is raised it becomes evident that such par

ticipation may be more crucial to project st-ccess than any other if,
 

for lack of such participation, basic misunderstandings of local prob

lems and possibilities arise. Knowledge gained about participation if
 

any in this often ambiguous stage should be particularly rewarding for
 

understanding participation in all other stages of a project.
 

b. Whether to Start: Whether there will be a project is ob

viously crucial, and this is often not decided by those persons whose
 

involvement in the projeht is expected; indeed, they are often not even
 

consulted or given a chance to share in the decision. To be sure, if
 

this decision is left up to local people and it is negative, there is
 

no project to study. But we are looking presumably at projects where
 

a decision has been made to go ahead with it, and the question is who
 

participated in that decision. Where therce is or was no such partici

pation in this early decision-making stage, one does not need any
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discriminating indicator of participation--who was involved and on what
 

But 	its absence, or its restriction to particular categories of
terms. 


such exclusion often has continuing conpersons, should be noted, as 


sequences for the performance of a project.
 

c. What to Do: If the decision has been made to have a project,
 

no matter who made it or how, there are a host of decisions on its
 

design. As shown in later chapters, it depends on the nature of the
 

project as to which kinds of these design decisions are most relevant
 

indicators of significant participation by local people.
 

1. 	"Where" Decisions: Decisions on the location of specific
 

project activities or sub-project units can be very im

portant, and may be open to local participation. These
 

decisions are most crucial in projects involving construc

tion such as farm-to-market roads, schools, health
 

clinics, irrigation canals or cattle dips. But they may
 

affect the location of services where establishing cer

tain centers is involved.
 

2. 	"How" Decisions: Decisions on the ways and means of
 

project implementation are necessary in all projects,
 
even local leaders or lower-level
though local people and 


government personnel may not be included in them. Some
 

of the kinds of decisions that may be analyzed to 
see
 

who participated in making them are:
 

Strategy: The specific approaches to be taken to meet
 

the project's goals and help resolve the problem that
 

led to the formulation of the project.
 

Financing: Whether the project shall be financed in
 

whole or in part with local resources, and if so,
 

whether in cash, in labor, or in material contributions.
 

Staffing: Whether personnel shall be drawn in part from
 

the cormunity or shall be entirely from "outside"; what
 

will be the terms of service; to whom shall staff report;
 
etc.
 

Standards: What quality or coverage shall be sought-

all-weather vs. dry-weather roads, universal enroll

ment or selective enrollment in programs; etc.
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Enforcement: What sanctions shall be invoked to ensure
 
contributions to or participation in the project; who
 
shall be responsible for enforcement; etc.*
 

3. 	"Who" Decisions: Decisions on who will participate in
 
the other phases of the project deserve consideration
 
because they are central to its opera ions and effects.
 
One should be interested not only in who decides the
 
where and how'design features of a project but also in
 
who decides which persons or groups will be involved in:
 

Implementation: 	 Who is required or expected to perform

what tasks in.carrying out the project?
 

Benefits: Who is eligible for the benefits which the
 
project is expected to confer?
 

Evaluation: Who, if anybody, is expected or authorized
 
to make appraisals of project effects and success?
 

These are all essential elements of project design, but some will
 

be more significant than others in a particular instance. We would
 

underscore that not all of these decisions can or need be analyzed to
 

assess participation in a particular project. Indeed, some will not be
 

relevant. If, for example, in a school building project, there is no
 

local contribution to financing or if construction standards are pre

scribed with acceptance of the project itself, participation in these
 

kinds of decision-making need not be considered. However, it should be
 

noted that such limitations reduce the scope for popular participation
 

in a project.
 

2. 	On-Going Decisions
 

The same kinds of decisions may apply after the initial decisions
 

have been made. Possibly the decisions setting up a project were made
 

These aspects of how projects are designed have some overlap with
 
how participation occurs in a project. What we are pointing to here is
 
who participates in decisions determining these things.
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by persons outside the project but on-going decisions may be subject to
 

the authority and/or influence of various people in the locality:
 

a. 	Needs and Priorities: A continuing search for other needs and
 

case
priorities that the project might respond to may occur, in which 


participation in decisions on these will be important for shaping the
 

directions in which a project evolves.
 

b. Whether to Continue: Local people, local leaders or lower

level officials may be given an opportunity to participate in decisions
 

on continuation or termination of the project; and if so what limita

tions will be placed on such participation and what the procedural
 

rules governing participation will be.
 

c. What Else to Do: Possible also-or instead--they may be
 

able to involve themselves in decisions on the structure and content
 

of activity once begun if such flexibility is allowed. The DAI study
 

on Strategies for Small Farmer Development found that local participa

tion in decision-making on implementation was even more critical to
 

project success than such participation in the initial design.* The
 

DAI conclusion points particularly to the on-going decisions on how
 

projects will be carried out and who will be involved in them.
 

1. 	"Where" Decisions: There may be decisions on relocation of
 
service centers or on location of new facilities (roads,
 
schools, canals, etc.)
 

* 

See Section B of the Executive Summary of DAI's report, Strate
gies for Small Farmer Development. Project success was measured in
 
terms of increases in farmer income and agricultural knowledge as well
 

as in self-help capacity aad probability of project benefits becoming
 
self-sustaining. Local action taken by farmers to complement outside
 
management and resources accounted for half the variation in overall
 
success rankings, and farmer involvement in decision-making in the im
plementation phase was one of the two factors found most significant in
 
promoting overall project success.
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2. 	"How" Decisions: There will certainly be decisions on
 
implementation with respect to financing, staffing, stan
dards and enforcement.
 

3. 	"Aio" Decisions: There will also have to be continuing
 
decisions--or review of decisions--on who will be re
quired or expected to contribute what and how to imple
mentation of projects, as well as on who will be eligible
 
for benefits.
 

Some of many of these project features may be changed in the course of
 

implementation, and it is important to know who is involved in these
 

decisions in order to understand the profile of participation in this
 

area.
 

3. 	Operational Decisions
 

While the enumeration of initial and on-going decisions encompasses
 

the substance of project decision-making, where there are certain local
 

organizations associated with a project that have significant input into
 

its performance, their operations and the decisions concerning these
 

are instructive to analyze. In some projects, specific organizations
 

are established, such as cooperatives or farmers' or women's associa

tions, to promote project goals, whereas in other cases the local com

munity organization such as a local government council will have some
 

relation to the project. We suggest considering various operations and
 

decisions associated with such organizatfons, concerning (a) membership,
 

(b) meetings, (c) leadership selection, (d) control over personnel, and
 

(e) initiatives for contacting and lobbying.
 

a. Membership: (1) A first question for any such organization is
 

whether its membership is universal, and if not, what groups are not
 

represented or are underrepresented, and on what basis? (2) What 

continuity or turnover of m--ibership is there? Analysis of t '2 causes 
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of turnover can be quite revealing of impediments to sustained and ef

fective participation. (3) What obligations are placed on members,
 

such as dues, savings contributions or attendance requirements?
 

b. Meetings: The way an organization relating to the project
 

conducts its affairs deserves attention, to see who is participating
 

and how in its meetings. It may not be feasible to produce measures
 

in response to all of the following questions, but consideration of
 

the most appropriate ones should provide some insights into local par

ticipation: (1) whose is the authority under which meetings are held?
 

(2) who usually calls the meetings and who is entitled to call them?
 

(3) how and to whom is the meeting publicized or made known? (4) are
 

meetings held regularly or not? (5) are they held where convenient to
 

most rural people? (6) who presides and who sets the agenda? (7) who
 

can propose action? (8) who decides on action? e.g. a majority of
 

an exethose attending ' a majority of members whether present or not? 


cutive committee? the chairman? (9) do meetings ever take place
 

without the presence of government officials or the most powerful local
 

figures? (10) who attends and how frequently?
 

c. Leadership Selection: (1) What is the socio-economic back

ground of organizational leaders? (2) Who selects them? Are they
 

elected by the membership? Essentially self-selected? In fact selected
 

by higher authorities--with or without local concurrence? (3) What
 

are leaders' terms of office? Do they have fixed terms? Can they be
 

and are they re-selected? (4) What is their remuneration if any?
 

(5) How can they be removed or replaced?
 

d. Control over Personnel: (1) Can local people and/or leaders
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make decisions selecting project or project-related government person

nel? (2) Can they have personnel transferred, promoted or removed as
 

a consequence of local evaluations of performance by direct or indirect
 

means? (3) What pressures are they willing to place on personnel, and
 

what response do they get when they do so?
 

e. Contacting or Lobbying: (1) Who has access to or contact with
 

officials having authority over local activities and allocations? (2)
 

To what extent are such activities undertaken on behalf of certain
 

individuals, groups or the whole community with respect to project per

formance? (3) Who decides on such initiatives from the organization?
 

As much as possible, these questions-if judged relevant by mis

sion staff--should be answered quantitatively for the sake of evaluation
 

and comparison, but if numbers are not available, they should be evalu

ated in a qualitative way because their consideration in descriptive
 

terms should contribute to an understanding of processes of local par

ticipation with respect to a project thereby complementing a knowledge
 

of the substance of such participation. Decision-making in its
 

various facets is a broad and complex part of participation. There
 

will be no reed to assess all aspects of it 'whel studying the extent
 

and effectiveness of participation in any particular project. Rather,
 

the preceding enumeration of aspects should ena;)le project designers,
 

managers and evaluators to identify the most salient asrects of project

related decision-making in order that these can be assessed.
 

B. Implementation
 

In analyzing participation in implcmentation, we find a certain
 

similarity to that for participation in decision-making. There are
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certain kinds of initial activities needed for implementation--the
 

either to create infrastructure or
contribution of various resources 


build up other assets, including knowledge; there are certain on-going
 

activities in which local people can enlist, such as joining in a pro

gram for using high-yielding varieties; and there are certain activi

ties within organizations or roles that are necessary for the operation
 

We will deal in this section with (a) resource contriof a 	project. 


butions, (b) participation in administration and coordination, and (c)
 

enlistment in programs (note that we find it useful to change the order
 

from that in the previous section).
 

1. 	Resource Contributions
 

Basically what we want to know is who contributes various kinds
 

of 	inputs needed to carry out a project and how these contributions are
 

some of the most important aspects of participation in
made. Indeed, 


implementation concern the w.y it occurs, for example, the extent to
 

which participation is voluntary, remunerated or coerced, done on an
 

individual or collective basis, intermittently or continuously, etc.,
 

This 	kind of participation--resource
as elaborated 	on in Chapter Four. 


contributions--is certainly important even if it is fairly simple and
 

straightforward. The DAI study cited previously found that the re

source commitment of small farmers to a project, in terms of labor and
 

cash, was one of the two most important factors accounting for overall
 

project success. We would expand upon this conception of resources
 

somewhat to include information as a complementary resource, rather than
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view this important input simply as a matter of process.*
 

a. Participation in Work of Project (Labor): Some projects, such
 

as rural works (roads, irrigation and drainage systems) or school or
 

clinic construction, may require the contribution of labor from local
 

people for their implementation. However it is important to know not
 

just how much labor is provided but from whom, since such inputs are
 

often quite unequal. Also, as discussed in Chapter Four, one would
 

want to know the basis for such participation as often such contribu

tions are coerced. Indeed, this is the one area where the rural poor
 

are likely to participate "disproportionately," though they may not
 

get the benefits from it.** One should be especially attentive to how
 

variables when looking at labor inputs--how voluntary or coerced, how
 

intermittent or continuous, how individual or collecLive.
 

When it comes to analyzing labor inputs for a project, they can
 

be added up and compared either in terms of wage cost equivalents
 

(figuring the value of labor according to prevailing wage races or some
 

* 

DAI distinguished between "resource commitment" and "two-way com
munications," the latter encompassing flows of information. See DAI,
 
Strategies for Small Farmer Development, Vol. I, pp. 45-67, 105-111 and
 
114-117.
 

A study by John Cohen of an AID-supported water project in Eth
iopia showed that not only did the rural poor contribute most of the
 
labor to dig trenches and lay pipes for the system, but once it was
 
finished had to avy for water when.they had previously gotten water for
 
free. See his Ph.D. thesis on Rural Change in Ethiopia: A Study of
 
Land, Elites, ?ower and Values in Chilalo Awraja (unpublished Ph.D.
 
diss., 1973), pp. 459-464. A similar problem in Nepal, where the poor
 
were expected to do most of the work on community shramdan (self-help)
 
projects, thereby discouraging such contributions because they were un
fair, is commented on in Norman Uphoff, "Rur.al Public Works," in P.
 
Pradhan, ed., A N1ew Dimension in Nepal's Developmonc (Kathmandu: Centre
 
for Economic Developmenc and Administration, 1973).
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other agreed upon scale) or in terms of time (person-days, person

weeks or person-months of labor). Where labor inputs are fully com

pensated by wage payments at the prevailing rates, these can still be
 

considered a form of participation, but they are much less interesting
 

and probably not worth analyzing if other kinds of resources are being
 

contributed to the project.
 

b. Contribution of Material Inputs (Cash and In-Kind): While
 

many projects are planned and financed without local inputs of funds,
 

land or other physical resources, to the extent they require such in

puts, one should examine who is contributing to implementation by pro

viding money or economically-valuable resources. Frequently, projects
 

require such materials as timber or building stone but do not include
 

them in any cost accounting, so participation indicators should be
 

sensitive to the source of such inputs. More importantly, certain
 

projects such as road or school buildings will need land. This is a
 

very valuable resource in most rural communities and may be given by
 

the community or certain individuals. Or it may be taken with little
 

or no compensation from the poor and powerless. The same concern
 

holds true for cash contributions which can be squeezed from local
 

people in a manner incons4.stent with the typical notion of what "par

ticipation" means. In addition, shovels, wheelbarrows, trucks, pumps
 

or other equipment may be needed and provided--regularly or sporadi

cally. We usually should consider also how such material contributions
 

are made as well as who is making them.
 

c. Provision of Information: Because information is not material
 

and is not easily denominated, it is often not considered as an "input."
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But implementation--as well as planning and evaluation--of rural de

vel6pment projects will require a great deal of information much of
 

which, indeed, can only come from local people and local leaders--on
 

crop yields, tenure arrangements, pest problems, predominant diseases,
 

sources of nutrition, etc. Just as rural development efforts under
 

the "new directions" in AID policy are moving away from capital

intensity and toward labor-intensity, they also are becoming more
 

information-intensive. More must be known about local conditions and
 

possibilities than previously, and thus local participation in this
 

aspect of project implementation takes on greater importance.
 

Actually, the relative importance of these three different aspects
 

of participation in implementation will depend on the nature of the
 

project under consideration and the way it is being implemented. For
 

example, a land reform project in a particular country may require
 

oaly ownership and boundary information from local people and leaders
 

with the work of title transfer being done by government personnel and
 

with no payment required from needy land recipients. (If the land
 

taken from landlords was uncompensated, they might be considered as
 

contributing land to the project, though this may not be the focus of
 

participation concerns.) Or an agricultural credit project in which
 

funds for loans from the central government must be matched by local
 

savings will stress the contribution of money from members of the local
 

community, though information will probably also be needed on members'
 

land tenure status and their present indebtedness as factors influenc

ing their creditworthiness and contribution ratio. Rural works projects,
 

as mentioned previously, are likely to require large inputs of labor,
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stone
though possibly also some contributions of land, and timber or 


It should be fairly easy to determine which measmay also be needed. 


ures of participation in implementation--who is contributing what and
 

how--are most relevant for any particular project.
 

2. 	Administration and Coordination
 

In cur first draft of this working paper, we limited our analysis
 

of participation in implementation to the matter of resource contribu

tions, just discussed. But in examining the CADU project, we saw the
 

possible valuc of participation in various organizations and roles as
 

important to project implementation if this participation was in fact
 

vigorous and sustained. Consideration of this can overlap, unfortu

nately, with analysis of operational decisions under the previous head

ing of participation in decision-making. Insofar as there is any am

biguity, the specific manifestations of participation can be analyzed
 

under either heading, whichever seems more appropriate under the cir

cumstances.
 

The involvement of local people in administration and coordination
 

can occur in various ways, the most common of which are as project
 

employees or as members of project-related committees or in project

specific roles. One way to increase local participation is to recruit
 

local people for the project staff as paraprofessionals, skilled
 

workers or manual laborers. This experience can serve to bring local
 

residents more actively into the development process as well as to
 

provide a channel for the communication of ideas between local people
 

and project staff. If coupled with a training program, such employ

ment 	can help improve the level of skills available in the area and
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make a continuing contribution to productivity and welfare. Still, this
 

is not very often a major avenue for implemencation participation,
 

though it is one often worth considering to see who is participating
 

on the project staff, and at what levels.
 

Local people serving on project-related comriittees, groups or posi

tions can, even when not employees of the project, play - role in the
 

administration and coordination of activities. For example, in Chapter
 

Ten we discuss participation in the role of "model farmer" and in the
 

various "committees" established to serve as information channels as
 

aids to the coordination of project activities, committees that were
 

composed of various government officials as well as representative
 

farimers. More specifically, participation in a credit union or a co

operative whose members are internally supervising loans to farmers
 

for using improved seeds and fertilizer is a form of participation to
 

be consilered in some cases apart from the taking of credit or seeds
 

and fertilizer, which is considered under the next category, of pro

gram enlistment as a form of participation in implementation. We
 

should recognize that the formation and maintenance of organizations
 

such as this are commonly important contributions to the implementation
 

of project objectives. We are likely to be most interested in who
 

belongs to such organizations, which groups are adequately represented
 

Insofar as coercive means are used, consideration
and which ones not? 


of the how dimension becomes important for understanding this kind of
 

participation in implemcntation.
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3. Enlistment in Programs
 

A third aspect of participation in implementation concerns the
 

willingness of persons, often thought of as members of the "target
 

population," to respond positively to the program offerings of the pro

ject. We have given already the example of using improved seeds and
 

fertilizer in a }fYV program, but other examples would include, say,
 

for an animal improvement program, having one's herd innoculated
 

against diseases like brucellosis, using a tick dip to improve cattle's
 

rate of weight gain, adding trace minerals to their feed, culling sub

standard beasts, and participating in a program of artificial insemina

tion. There might seem to be some ambiguity betieen such participation
 

in implementation, on one hand, and participation in benefits, on the
 

other. But we would maintain that enlistment in programs does not
 

assure benefits, and that benefits in any case should be assessed on a
 

different scale than that of program services received.
 

While it is true that some services pretty reliably assure certain
 

benefits, such as some innoculations prevent certain diseases, it is the
 

reduction of morbidity in one's cattle herd that is the benefit, and not
 

the innoculations themselves; or it is the improved offspring in terms
 

of survival rate and weight gain that constitute a benefit rather- than
 

the artificial insemination services. In fact, some services yield
 

only uncertain benefits. Planting HYV seeds does not assure a better
 

harvest; they may not be suited to the particular environment or they
 

may encounter weather that nullifies their yield potential (and some

times under adverse conditions they produce less ou.put than the nor

mally lower-yielding traditional varieties). For such reasons, we see
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it appropriate to focus on participation in certain program activi

ties implementing a project's purposes, though clearly there is 
a con

nection between this and participation in benefits. We would use the
 

term "enlistment" to describe this kind of participation because it
 

leaves open the question whether the participant enlists himself or
 

herself fo: the program or is enlisted by someone else into it.
 

C. Participation in Benefits (and/or Harmful Consequences)
 

Our consideration of the case of CADU also led us to expand upon
 

this category of participation also, to include in consideration be

sides "benefits" also their opposite, "harmful consequences." Surely 

the latter can result from development projects and it would be naive
 

or excessively optimistic to construct an analytical frame-.-rk that
 

totally ignored this possibility. If there are such reverse benefits,
 

who is "participating" in them and why is of considerable interest to
 

any project manager or evaluator. T6 some extent, harmful consequences
 

can be handled analytically by conventional approaches under the head

ing of "costs." But such approaches have if anything taken an aggre

gate view of harmful consequences and not examined their implications
 

as thoroughly as would be done if they are thought of in terms of
 

participation.
 

There are many ways that benefits from rural development projects
 

can be classified and analyzed. One can measure, if possible, the
 

total amount of certain benefits, though we are increasingly persua:ded
 

that the distribution of benefits and indeed, even their quality (in

cluding such matter:; as how long they last) should be given as much
 

Benefits which
consideration as the quantitv of benefits produced. 
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accrue to individuals can be distinguished from those going essentially
 

to groups or communities. This distinction is commonly dealt with by
 

economists .n terms of "private goods" versus "public goods." But it
 

does not appear to be the most significant distinction for classifying
 

Rather, we would distinguish
benefits from rural development projects.* 


more between material benefits such as increased income and/or assets
 

(which are, to be sure, essentially private goods) and social benefits
 

(The latter are basisuch as education, health and other services. 


cally public goods as economists classify them, deriving mostly from
 

what economists call "social overhead investments," but they translate
 

into individua.', even material benefits.) A further set of benefits,
 

called personal benefits for lack cf a better designation, encompasses
 

some things that are fairly difficult to measure but which can be
 

supremely important for the individual--self-esteem, political power,
 

or her own
and a general recognition that one can begin to control his 


These like the other kinds of benefits can be described and
destiny. 


(average or
measured in individual terms (per capita), group terms 


(aggregate measures). Which kind of
total benefits), and total terms 


measurement will be most appropriate will depend on the nature of the
 

project, the kind of benefits it produces, and the welfare goals for
 

which it was formulated.
 

For a good discussion of the difference between "private" and
 
"public" goods, see Mancur Olson, The Logic of Collective Action (Cam

bridge: Harvard University Press, 1965). While it is a valid and often
 

revealing distinction, in examining projects the relationship between
 

public and private goods appears less significant than how either kind
 

is distributed.
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1. Material Benefits
 

We would suggest that material benefits be analyzed in terms of:
 

a. Consumption or Income, which represents a flow of material
 

benefits or claims on such benefits. Measures of consumption are ulti

mately more valid as proxies for benefit than are measures of income,
 

but the latter are often easier to estimate, given existing methods
 

for calculating national income. Consumption can be imputed on a per
 

capita basis from aggregate statistics, but usually requires household
 

Income will most often be measured in terms of monetary
surveys. 


income, but it can include goods and services received and consumed
 

in-kind. Quantity, distribution and quality measures include:
 

1. 	Higher average per capita or total income for a par

ticular group, or similar data on consumption, pos

sibly just for food but preferably measures for all
 

consumption.
 

2. 	More equitable distribution of income or consumption
 

within a community or population, particularly a
 

narrowing of the "gap" between highest and lowest in

comes within a community.
 

3. 	More security of income and consumption, i.e., less
 

risk that these will be reduced or interrupted.
 

Particularly this latter consideration should be given more attention
 

than previously, when usually only the first measure has been attempted.
 

We see more and more that both objective behavior and subjective 
wel

the factor of "risk," especially for those living
fare are affected by 


on a narrow margin of income.* Most persons are risk-averse and attach
 

to income flows assured against declines than to increment3
 more 	value 


See the excellent discussion of sources and effects of "risk"
 

for small farmers in the DAI study, Strateg4es for Small Farmers De

velopmsent, Vol. 1, pp. 74-87,
 



50
 

that 	are not certain to occur or to continue, i.e., most prefer a
 

smaller secure (and regular) income to a larger uncertain one.
 

b. Assets represent a stock of material resources capable of
 

producing an income flow over time. Examples would be (1) purchase of
 

additional land and construction of farmhouses or other farm buildings;
 

(2) investment in on-farm production such as ibells, fences, implement3)
 

(3) investment in off-farm
livestock, trees, drainage ditches, etc.; 


business ventures, such as a small workshop for crafts, a shop or a
 

bar; and (4) building up of savings or other investment activities in
 

rural capital markets. One or more of these might relevantly be meas

ured with respect to evaluating participation in benefits associated
 

with a particular project. Different measures would be:
 

1. 	Greater per capita or total stock of assets for a
 

particular group; different kinds of assets may be
 

assessed separately or summed in terms of monetary
 
values.
 

2. 	More ecuitable distribution of assets within a com

munity or population.
 

3. 	More security of assets, e.g. legal recognition and
 

enforcement of tenants' previously de facto right to
 

cultivate their land.
 

Assets are commonly harder to ascertain than is income or cons-mption
 

because of their complexity and frequent concealment. But if possible
 

they should be studied because assets provide greater amounts and cer

tainty of income. Data on land holdings can often be gleaned from
 

local records, and even despite errors in the records and efforts at
 

evasion, some useful picture of benefit distribution may be pieced to

gether.
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2. Social Benefits
 

Under this heading we could consider amounts and distributions
 

of benefits related to social overhead investments, usually character

ized as services or amenities where provided by a project. Increasingly
 

as rural development projects are designed to be more "'integrated," and
 

as efforts are increased to improve the "quality of life" for poorer
 

sections of the population, there will be more need to assess partici

pation in such benefits. There is quite a variety of benefits that
 

can be included under this heading. We would consider education
 

separately in recognition of the special place it occupies in increas

ing productivity, welfare and po-ar for the poor majority.*
 

a. Education and/or Literacy: These provide persons with infor

mational resources that can be considered an asset, generally yielding
 

an income flow of greater goods and services, social status and some

times political power. (In references to literacy, we include the
 

basic skill of numeracy as well.) One of the advantages of providing
 

education is that it can be distributed to persons who lack it without
 

taking any away from those who have it already.** Depending on the
 

nature of the project, one might undertake to determine if there is:
 

See Norman Uphoff and Warren Ilchman, The Political Economy of
 
Development (Berkeley: University of California Press, 1972), pp. 329ff.
 

With education, there is no "zero-sum" limitation as with the
 
distribution of land. One person's asset can be increased without re
ducing that of another. On the other hand, increasing education and
 
information for many reduces the value of that which other persons al
ready have, particularly where education has been monopolized !.y a few,
 
yielding them inflated incomes as a form of rent. Then increasing edu
cation can lead to confli-c even if it does not deprive those who have
 
it of any knowledge they possess.
 



52
 

1. 	Higher average level of education or literacy, meas

ured in terms of years of schooling completed or some
 

standard of literacy competence, or the proportion of
 

a particular group having attained a certain level.
 

2. 	More equal distribution of education or literacy
 

throughout a community or population, or increases in
 

the percentage of a particular group having reached
 

some minimum standard.
 

3. 	More relevance of education (assuming literacy) to the
 

needs of a community or particular group. This is dif
(or a more equal
ficult to demonstrate, but having more 


distribution of) education not meeting people's needs
 

is of little benefit.
 

b. Other Servicesland Amnnities: Some projects will provide one
 

or more of the following things to improve the quality of life for rural
 

health services, water supply, roads, transportation facilities,
people: 


or better housing. The amount, distribution and quality of these can be
 

fairly objectively measured:
 

1. 	Greater availability of certain services to a community
 

or a particular group, measured in terms of total amount
 

some ratio to the specified population. In measor as 

uring the effects of a water supply project in different
 

neighborhoods, one could compare number of water taps
 

per 1,000 population or figuring a certain maximum usage
 

(e.g. one tap can serve up to 500 persons per day),
rate 

one could estimate how much of the specified population
 

was 	being served.
 

access to certain services for a given community
2. 	Wider 

or group, accounted for in terms of reduced cost and/or
 

time to utilize the services. Availability and access
 
access
are certainly related, but efforts to measure 


would look at more water taps as distinguished from a
 
relarger reservoir capacity in a water supply system; 


duced average distance to health clinics; more bus
 

stops or more frequent bus service.
 

3. Improved quality%, of certain services, such as shift from
 

curative to preventive medicine (lowering morbidity
 

(reducing incidence of water-borne
rates), purer water 

diseases), or bus service more reliable and punctual
 

(fewer breakdowns and more predictable schedules). An

other example could be inspection of markets to ensure
 



53
 

accurate scales and measures in addition to provid
ing more stal facilities.
 

In the case of amenities, quality may be a considerably less important
 

criterion than availability and access in service-starved rvral areas.
 

But this judgment in the choice of measures depent-'a, as in all such
 

choices, on the nature of the project and on its context.
 

3. Personal Beneftts
 

These are things which are usually greatly desired though often
 

not attained on an individual basis, coming rather to members of groups
 

or sectors as these acquire more social and political power through the
 

operation of a project. We term them "personal" benefits to distinguish
 

them from "material" aad "social" benefits, but this does not imply that
 

they are "individual" in their causes or effects. Among several pos

sible project-generated benefits of this sort, three kinds appear
 

particularly important:
 

an individual's
a. Self-esteem: This comes from improvement of 


status according to whatever criteria of "worthiness" prevail in the
 

community or among his or her associrtes. It probably has to be meas

ured in each case by locally-determined standards, such as land owner

ship, literacy, possession of belongings like a wristwatch or bicycle,
 

freedom from debt, etc. This benefit is frequently difficult to assess,
 

but we will discuss it rome more in Chapter Eleven.
 

b. Political power: This is even more difficult to determine
 

than is self-esteem, buL it affects how able a person is to avail hLm

self or herself of the other benefits discussed here. Essentially it
 

relates to the enhancement of a person's ability to influence authorita
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tive decisions, whether thrr'ugh the electoral process, in official
 

administrative channels, or through private negotiations with officials.
 

Although there was not much if any enhancement of people's political
 

power as a consequence of CADU, we will consider it again in Chapter
 

Eleven.
 

c. Sense of Efficacy: An increase in the individual's recogni

tion that he or she can play a role in the development process and that
 

participation is an effective approach '.o improved well-being and
 

security can be a result of almost any kind of rural development project.
 

If a project can enhance this orientation within various rural groups,
 

its contribution to development will be multiplied beyond the direct
 

benefits accruing from the project. As this is as much attitudinal as
 

anything else, it can only be measured through survey.s getting at per

sons' sense of efficacy and confidence that they can affect their future.
 

Such survey items have, however, become quite standardized by now.
 

Certainly more benefits could be enumerated in relation to par

ticular projects, or some other scheme of classification could be pro

posed. For the present, the one presented above seems to be a reason

able compromise between simplicity and complexity, with a minimum of
 

ambiguity resulting. In any case probably only two or three of the
 

most relevant measures of participation in project benefits would be
 

attempted.
 

4. Harmful Conseauences
 

There are i large ntimber of possible harmful consequences that 

can follow from participation in a project. These range from seed that 

does not germinate or cross-bred dairy cattle that do not survive tu 
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the erosion of the local culture or the eviction of tenant farmers.
 

While harmful consequences tend to be obvious to many careful observers,
 

they are often not studied in the same way that benefits are.
 

As suggested earlier, we concluded that in attempting to assess
 

participation in benefits from a particular project, it should at
 

least be considered whethar there are harmful consequences to be
 

studied also. If there are, any differential rates of participation
 

in them will be significant data to determine. The main concern will
 

be who is participating in adverse outcomes of the prc ct, and once
 

this is known, one will want to try to establish why, in case remedies
 

can be found for the outcomes and can be built into a re-designed pro

ject.
 

D. Participation in Evaluation
 

Because there is little written--or actually accomplished--on
 

participation in evaluation, we are less certain about how this kind
 

might best be analyzed and measured. As with participation in imple

mentation, it appears chat the how variables are quite important. One
 

should look not just at who is participating in certain kinds of
 

evaluation activity, but how much empowerment there is, as well as
 

how formal or informal, how continuous or intermittent, etc. that par-

ticipation is. For now, we can offer a fairly simple analytical scheme
 

distl 6uishing among three kinds of evaluation. 

Obviously, evaluation will range from very supportive or positive 

attitudes to quite negative or critical ones. This is not the place 

to go into the evaluation literature. However two particular points
 

need to be raised, if only to acknowledge the need to deal with them
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more systematically at a later date.
 

First, there are some phenomonological problems of what is per

ceived and understood by external and local evaluators. One major
 

undercurrent in this working paper is that donors and local people may
 

The same holds true
perceive "participation" in very different ways. 


for project successes and failures. Quite obviously, it is important
 

to remember that very different perceptions can exist about what is
 

being evaluated and quite different yardsticks used to measure it.
 

Perceptions, preferences and expectations of the project by local
 

residents need to be sought out and compared with those of donors,
 

project managers and external evaluators. However, these very impor

tant problems of analysis are outside our scope of work and we can
 

only raise them here, urging some further consideration of their ef

forts on rural development participation and its evaluation.
 

Secondly, we would note that evaluation literature confirms that
 

negative evaluations aTe generally more spontaneously offered because
 

people suffering a loss are more likely to complain, other things
 

being equal, than those gaining something are to express approval. On
 

the other hand, when evaluations are solicited, positive evaluations
 

may misleadingly predominate because of a common disinclination to ex

press disapproval under such circumstances (often reflecting differen

tials in power between the person asking an opinion and the person
 

being asked). Such considerations should be kept in mind.
 

A. Project-centered Evaluation
 

If there is any formal review roc _s, one would want to know
 

who participatcs in it, how continuously, with what power to get action
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on suggestions, etc. There may be informal consultation only, in
 

which case we would want to know the same kinds of things. Most prob

ably, ucless specifically provided for in the project design, however,
 

there will be no evaluation in which local people or local leaders
 

can participate. Government personnel may themselves participate in
 

annual budget reviews that fulfill a certain kind of evaluative func

tion, but local-level officials are generally not involved.
 

B. Political Activities
 

It is more likely that whatever local efforts and involvement in
 

project evaluation there are will occur through political activities
 

of one sort or another. Where there are elected officials such as
 

members of parliament, local people and/or local leaders can voice
 

complaints and suggestions through this channel. Possibly participa

tion in elections at local, regional or national (constituency) level
 

can provide some opportunity for local evaluations to be fed into
 

policy processes, though such inputs are likely to be rather gross,
 

reflecting simply dissatisfaction or satisfaction with what the project
 

has accomplished.
 

Where there are no "democratic" political processes available,
 

local people and/or local leaders can engage in lobbying activities-

possibly through some organization like a cooperative or peasant
 

league--to get their views communicated to the project or the govern

ment. Alternatively, but not necessarily more effectively, if dis

satisfaction is high enough, there can be demonstrations or protests
 

to force official attention to local grievances. Indeed, sustained
 

conflict and violence has han stimulated by some projects. When any
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of these activities occur they should be studied to determine if they
 

provide important indirect evaluation of the project or reflect other
 

issues in the task environment. If the former, the content of the
 

protest as well as the characteristics of those making it should be
 

the subject of inquiry.
 

C. Public Opinion Efforts
 

Less direct would be participation in evaluative activities that
 

aim at influencing public opinion with the hope this will have th2
 

desired ramifications for continuation or possible modification of a
 

project. Usually such efforts seek to use the media, for example,
 

through a "letter to the editor," to promote a favorable or unfavorable
 

opinion of the project or to suggest some improvement. This is a very
 

diffuse approach but it might be regarded as one possible form of par

ticipation in evaluation and as better than no such participation at
 

all.
 

The discussion in this section is fairly tentative for the reason
 

given above. But some effort should be made to have at least one meas

ure of participation in evaluation, recognizing that some formal review
 

process appears most effective for assuring local opportunities to make
 

evaluative judgments heard. In this mode as in the other three, what
 

is most important is who participates in the particular activity. So
 

we turn to an analytical consideration of this question.
 



Chapter Three
 

THE "WHO" IN PARTICIPATION 

First, those who participate may be government staff at 

the local level, the local inhabitants of an area, or a 

combination of these two. . . . It is difficult to general

ize across countries. . . . [But in East Africa] trends 

suggest that the most important relationships to examine 

are those between the points of growth and dynamism: in 

particular betieen local interest groups and leaders on the 

one hand and government organizations and civil servants on 

the other. 

Robert Chambers, Managing Rural Develop
ment (pp. 85, 88)
 

The preceding discussion of kinds of participation provides a
 

basis for considering who participates, which is really our fundamental,
 

concern.* We suggest analyzing this in terms of four types of persons
 

found in rural develo.aent project environments, with each considered
 

further with respect to relevant characteristics of the persons in

volved. The four types of participants are: (1) local residents, (2)
 

local leaders, (3) government personnel, and (4) foreign personnel.
 

The first two, as the designations suggest, are persons having local
 

"roots" whereas the other two are in varying degrees "outsiders." We
 

are most concerned with the first and second types, but recognize the
 

We can express our concern quite graphically with a simile about 

weaving. The what of participation (decision-making, implementation, 

benefits, and evaluation) is like the "warp"--fixed vertical fibers-

across which are woven the "woof." Who participates in the four sets 
theof activities is like the latter. It is the horizontal fibers of 

woof that give a fabric its texture and design. To carry the simile 

further, the how of participation describes characteristics of the fi

bers, like color, strength or durability.
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need to analyze also the participation of the third and/or fourth sets
 

where relevant to project performance.
 

Persons who make up what is called "the poor majority" fall into
 

the category of "local residents." As defined here, this is something
 

of a residual category including all those persons in a locality who
 

are not classified in any of the other three, more specific categories.
 

This is a very large and heterogeneous grouping, requiring considerable
 

further analysis in terms of various characteristics, as discussed be

low. Just because this is analytically a residual category does not
 

make it any less important, as the persons with whom rural development
 

projects are mostly concerned--farmers, tenants, laborers, housewives
 

and workers among others--come under this heading.
 

Local leaders are distinguished from government personnel essen

tially by their having some long-range commitment to the local area and
 

generally to its residents, though this does not mean they necessarily
 

act ii altruistic ways. The category typically includes local notables
 

from long-established families, large landholders who may be "patrons"
 

with numerous "clients," voluntary association leaders, major traders
 

and merchants, local professionals like the lawyer or priest, and so
 

forth.
 

The actual functions performed by the second and third sets may
 

overlap. As a category, the latter are persons assigned to the area
 

for short or long periods by the government. Even if they originate
 

from the area, they are persons whose career prospects rest in the hands
 

of bureaucratic superiors and thus their futures 
are not significantly
 

bound up with what happens in the area. Put another way, if certain
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officials are by virtue of their background more concerned with what
 

local people think of them than they are with what their superiors
 

think, then we would be inclined to regard such officials more as local
 

leaders than as government agents.
 

This does not mean government personnel cannot have the welfare of
 

the people in an area at heart. But they do not have the same kind of
 

stake in the economic and social development of the area in the same
 

way that local leaders generally do. Government personnel are subject
 

to transfer elsewhere and some are unlikely to remain in one ar a for
 

an indefinite period of time. If they do, as did some lower-level
 

officials in Chilalo region of Ethiopia, even buying land and partic

ipating in CADU activities (informally if necessary), they fit better
 

into the local leader category. As a rule, government personnel, es

pecially technicians, have education and social status superior to
 

that of local leaders and most others.
 

Foreign personnel, who are identified by their nationality, may
 

or may not be important in a rural development project's planning and
 

operation. There are actually quite a number of different roles they
 

may occupy. Depending on the project and its area for implementa

tion, we might find foreign missionaries, teachers, businessmen,
 

farmers, doctors or other professionals. Their involvement in the
 

project may be quite marginal or then again it may not. They are
 

listed for consideration along with the other groups so they will not
 

be overlooked in case their participation reaches significant levels.
 

The characteristics of participants that are important for analy

zing participation in any specific project will depend on the nature
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of that project and its environmental and societal context. Some
 

characteristics will be important with respect to the technical objec

tives of the project. For example, one would want to know the age and
 

sex of participants in a rural health program if family planning edu

cation was being provided--co know how many women of child-bearing
 

age were coming in. These characteristics would be perhaps of minor
 

significance for participation in a IIYV "package program." At the
 

same time, other characteristics will be important for achieving cer

tain welfare objectives, such as the land-tenure status of participants
 

if the goal is to assist the rural poor and this criterion best helps
 

identify persons in greatest need. We will list later in this chapter
 

a good number of such characteristics, more than would ever be used
 

in analyzing who participates for a given project or activity. But
 

from such a number should be chosen several that get at the signifi

cant differences among potential participants as far as project per

forinance goals are concerned.
 

A. Types of Participants
 

The concern with distinguishing types comes in part from contempo

rary efforts to reverse trends that have produced the "conventional"
 

pattern of administration for development activities through specializa

tion and division of labor. We have been imbued with the conviction
 

that development can best be promoted by "specialists" who are highly
 

educated. Yet we also see that their skills are often wasted and
 

indeed their motivation is often insufficient, when sent out "on their
 

own" to bring about agricultural improvements and rural change. The
 

isolation of specialists from the people they are supposed to be work
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ing with and for has had debilitating effects. New approaches to de

velopment are now trying to restore some interaction with "non

specialists" and to re-integrate them into the development process.
 

In some ways, this constitutes the core of "participation" strategies
 

for rural development.*
 

1. 	Local Residents
 

Because of the size and diversity of this group, we have not tried
 

tc analyze it in terms of any fixed classifications such as marginal
 

or self-sufficient farmers, tenants or landowners, farm laborers,
 

herdsmen, craftsmen, and so on. Whether certain roles such as these
 

are significant for anilysis will vary from project to project depend

ing on its nature and environment. Rather, our approach to this basi

cally residual category has been to identify a number of characteris

tics that may be significant in studying particular projects, including
 

possibly occupational roles as characteristics, and to indicate below
 

how these might be analyzed, leaving selection of which characteristics
 

should be studied up to project analysts. Even though we do not dis

cuss this category in any detail here, however, by introducing it
 

first we indicate the priority -t deserves when participation is analyzed.
 

2. Local Leaders
 

The definition of local leadership will vary from one area to
 

another, so we cannot and do not indicate any particular set of roles
 

This argument has been advanced in E. Walter Coward, "Socio-
Cultural Innovation and Developmental Change," Philippine Sociological 
Review (1973), pp. 239-243, and was ta !n up in our group's delibera
tions. 
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to be studied in each project setting. We recognize that there may be
 

that these may be formal and/or
one or many local leadership roles, 


informal, and that they will not all have equal significance 
for a
 

From the number of possible leadership roles, one
 particular project. 


should choose the role or roles most relevant in that 
community and
 

Clan leaders might be important for adoption of
 for that project. 


rotational irrigation while religious leaders might 
be more influential
 

We suggest the following
for a project upgrading the status of women. 


categories be considered for possible analysis:
 

Informal Leaders: Depending on the social and economic struca. 


ture of the community, one may find certain informal 
leaders important
 

(1) clan leaders or similar leaders of other kinfor participation: 


ship groupings; (2) religious leadeis such as priests, ulamas, bonzes, 

or gurus; (3) professionals such as teachers, midwives or doctors 

and/or (4) local "notables," persons having(traditional or "Western"); 


their wealth, status or power, e.g. landinfluence over others due to 


lords, merchants or 
moneylenders.,
 

Where there are formal organizations at
 b. Association Heads: 


the local level having some written or customary by-laws, 
there will
 

be elected or appointed leaders having some influence in the community,
 

The kinds of associationc that
 at least over associational members. 


might be found in a particular community and be relevant to project
 

participation: (1) cooperatives or credit unions, (2) farmers',
 

(4) mutual

women's or other sectorai associations, (3) trade unions, 


Se ., cf thes. :arjous perLoiis, parLicularly professionals, may be 
in a coitununwulJ.-established;n gu,. urnt employnent, but if Lhey l1e 


ity, they may functioin as and ho regarded as local leaders.
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aid societies, 	(5) ethnic associations, (6) religious associations or
 

brotherhoods, (8) fraternal, social or service clubs, and (9) community
 

action or improvement associations. Participation by leaders of such
 

organizations in project activities should be especially considered.
 

c. Local Office-Holders: In any community there will usually be
 

some persons occupying roles endowed with authority that is either tra

ditionally derived from the community itself or formally delegated from
 

the state. These roles may range from the traditional orca of village
 

headman or elder to the legally constituted ones of municipal mayor,
 

tax collector or district executive. Local office-holders may not only
 

be linked to the national administration by legal responsibilities and
 

conditions 	of appointment, but also by provision of salary and other
 

Because of these links it is sometimes difficult to
perequisites. 


dis-inguish some local leaders from government personnel. Those who
 

have such links are not considered local leaders if they are pursuing
 

If this
bureaucratic careers or are considered civil service personnel. 


is the case, then we would classify them as government agents. B1ut
 

so long as they are non-career and have essentially "local roots" and
 

will remain in the community after leaving their office, we would 
con

sider them as local leaders. Quite often, to be sure, even if connected
 

to the administration, they have been chosen by the local people or at
 

least approved by them.
 

3. Government 	Personnel
 

Here we are concerned with central or local-level officials who
 

are not themselves directly responsible for tasks of implementing the
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project.* Rather, our focus is on government personnel who may par

ticipate in the project for reasons other than those connected with
 

their official duties. Of this latter type of government agent, there
 

are generally two kinds of personnel with whom we are concerned: (a)
 

officials, administrators or field agents at the local level who are
 

appointed or posted in the area, such as governors, district commis

sioners, tax collection officials or agricultural extension officers;
 

and (b) officials, administrators or field agents who come from the
 

local area and are either elected or appointed to work there, such as
 

appointed lower couz'C judges, and local administrative clerks.
 

The first type are transferrable and tend to have particular
 

skills and hold higher-level staff positions. These agents usually
 

report to their ministries. While a few may come from the area in
 

question, the important consideration is that their rewards and sanc

tions are more manipulated by bureaucratic superiors than by the local
 

community,** their educational, economic and social status is isually
 

considerably higher than that of most local residents, and they will
 

not be living for more than a few years in the area.
 

The second type are likel'- to be permanent residents and have
 

some stake in the future of the community. If their appointments are
 

In this latter category would be government technicians or admini
strators assigned 100 per cent to work on the project or who are located
 
in the area because of work assigned them in connection with the project.
 

** 

It is possible that politicians or powerful local leaders ratler
 
than bureaucraLic superiors can affect the government agent's perform
ance, in which case the question becomes whether tha politician or lo
cal leader is acting for the rural community. Rewards may also be
 
manipulated by local people through bribes, but this is unlikely to make
 
officials into actors quite responsive to local control.
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withdrawn, they will probably stay in the project area and pursue other
 

occupations. Occasionally, depending on the kind of local goveLnment
 

system that exists, these agents can hold fairly high positions as well
 

as be identified with high economic and social status. However, most
 

of the personnel of this type have lower level jobs, poorer educational
 

backgrounds and fewer technical skills.
 

For some projects, it will be very important to consider partici

pation by both types of government personnel, if only to ascertain the
 

extent to which each may be controlling or blocking local participation
 

in decision-making or other phases of project activity by their asser

tive exercise of authority or influence. In other situations, as sug

gested in Chapter One, the purpose for looking at their "-ticipation
 

may be to see whether they have some control over project activity and
 

outcomes, since under a highly centralized system of governance not.
 

even local-level government agents have a voice in decision-making.
 

There may be tension and even nntagonism between government personnel,
 

on one hand, and local. leaders or local people, on the other, in certain
 

project contexts. But we would not want to assume this is the case in
 

all situations. Indeed, for effectLve development activity what is needed
 

as a rule is some melding of their respective skills and informaLion
 

to prcmote particular change objectives. Thus, participation by either
 

type of government agent should not be automatically excluded or
 

deprecated, though care should be taken to see that it does not itself
 

block or hamper local participation.
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4. Foreign Personnel
 

As we have said, foreign nationals living or working in the pro

ject area may be significant in an analysis of participation. Their
 

roles will range from: (a) short-term change agents of foreign donor
 

or international organizations, to (b) representatives of voluntary
 

agencies and religious missions who are part-time change agents but
 

usually involved in the area over longer periods, to (c) expatriates
 

who have a long-term economic interest in the area, such as commercial
 

farmers or foreign tradesmen living in small towns, to (d) immigrants
 

froin neighboring countries, who may be similar to the local population
 

in many ways but remain a group apart, whether they farm, run small 

stores, teach or ot.' small industries. If there is not significant 

participation by persons in any of these roles, this whole category 

can simply be ignored. But this should not be done without some 

cursory consideration, for some case studies have shown the role foreign 

personnel can play in affecting local attitudes toward participation
 

or development, indeed by participating in various activities them

selves.
 

B. Participant Characteristics
 

Certainly within these types of participants, particularly local
 

people, there is considerable diversity by age, sex, education, occu

pation, ethnic background, etc. Some of these characteristics will be
 

relevant in an analysis of participation while others--perhaps many-

will not. We would like to be able to classify characteristics into
 

two or three categories to make selcction among chem somewhat easier.
 

But we have not come up with any consistent groupings so far. Two
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criteria, however, are suggested for choosing 	which characteristics
 

should be chosen for analysis: those which distinguish among partici

pants in terms of who (a) will facilitate performance of technical re

quirements of the project, such as women of child-bearing age for a
 

family planning program, and (b) will ensure that the welfare objectives
 

of the project are satisfied in terms of who should benefit. As it
 

turns out, a number of the most salient characteristics relate to
 

either or both depending on the nature of the project. Educational
 

level, for example, might be an important characteristic in the first
 

respect where new production practices were being introduced and illit

eracy was found to makv it difficult for small farmers to learn the
 

a simple
practices. In another project, illiteracy might be taken as 


and allropriate indicator of the group within the population that was
 

to be benefited by the project.
 

Consequently, eight kinds of characteristics are listed and dis

cussed in terms of how they could assist in analysis of project par

persons constructing participation measures
ticipation. We must leave to 


the task of selecting from this list of characteristics
in specific cases 


some two or three that illuminate the consequences of participation
 

patterns for reaching project goals. Some examples of this kind of
 

analysis will be given in Part II when we discuss the CADU project.
 

Here we consider the ways in which the characteristics could be relevant
 

in aitwlyzing participation.
 

1. Age and SL'-

Perhaps 	 these are the most "objective" and "personal" of the var

attributes that areious characteristics to be coalsidered, individual 
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definite and seldom ambiguous. "Functional" age categories are likely
 

to be more relevant (and accurate) than a large number of different
 

chronological age groupings. Of special significance is the part of
 

the population that is "economically active" or "of working age," with
 

appropriate subdivisions of this grouping. But depending on the nature
 

of the project, persons at the margin of this grouping might be con

sidered. A project for improving cattle grazing might be concerned
 

with older children, since they are typically herdsmen, while a bridge

building one might not. A population control project would certainly
 

want to look specifically at women of a fertile age. Age of partici

pants is likely to be of more significance for technical performance
 

of projects than for welfare objectives. But with the current and
 

growing concern with women's participation in all phases of rural
 

development, participants' sex is likely to be relevant for both kinds
 

of criteria. In analyzing age, we would note that it will usually be
 

wise to follow the age groupings used in census taking and reporting
 

for comparability of data and analysis.
 

Family Status
 

Given the social structurc in most rural communities, family status
 

is an important consideration, particularly for participation in deci

sion-.making. Household heads are generally given by custom great
 

authority over members of their households and are entitled to speak
 

on their behalf in most matters affecting them. One may want to deter

mine what proportion of household heads of different occupational or
 

ethnic groupings attending meetings or take part in community discus

sions. Or household income and assets may be more ascertainable and
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meaningful than individual 
data when consumption 

and welfare are or-


To be sure, one might 
be concerned
 

ganized on an extended 
family basis. 


with 	the participation 
status of other members 

of the household, whether
 

Their greater
n the rest. 

contributing to its income or nd 


a welfare
 

participation in activities 
and benefits might 

be taken as 


it relates to the 
role of
 

This 	concern, to be 
sure, as 


objective. 
as well be analyzed 

through classifica
s may 


women--wives and daughter


tions by s'ix rather than family 
status, though for 

certain projects
 

aiming specifically 
at improving the situation 

of women, some analysis
 

according to family 
role will be useful.
 

3. 	Education
 

As suggested aboYe, 
this characteristic 

can relate either 
to tech

a project--or to 
both.
 

to equity and welfare 
objectives of 


nical or the
 

the most salient distinction 
usually pertains to 


In rural areas, 

Making distinctions 

be
numeracy.
or 


attainment of functiotnal 
literacy 


yond 	this, differentiating 
participants by 

their number of 
years of
 

diploma obtained, 
tends
 

formal schoolil or 
by their highest degree 

or 


to reflect income or 
class differences, 

such that persons 
having uni

those
 
education represent 

an upper group, 


versity or some post-secondary 


with some or completed 
secondary education 

constitute a middle 
groupo
 

status) provides 
a simple and
 

(or numeracy 

so on. Literacy status 
and 	 It
rural poor.""the 

often appropriate 
criterion for distinguishing 

to consider age or 
sex in conjunction 

with literacy
 

may be necessary 


age 25 has a very 
different meaning
 

status since being 
illiterate at 


than at age 65, and 
average literacy 

rates in many countries 
are less
 

for men and for women.
 

significant than 
specific rates 
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4. Social Divisions: Ethnicity, Religion, Caste and Region of Origin
 

This category of characteristics is probably the most complex.
 

For purposes of analyzing project participation, it may be relevant
 

only if there is notable heterogeneity in the area's population accord

ing to things like language, tribe, religion, race, caste, region of
 

origin or some other distinguishing characteristic of persons from one
 

another. In an area that is culturally homogeneous, ethnic and other
 

such characteristics do not arise. Even if they do exist, they may
 

still not be significanz if there are no clear dominant-subordinate re

lationshios between and among groups. Where there is some definite stra

tification within the population, some consideration of participatory
 

differences according to ethnicity of some sort may be almost mandatory.
 

We cannot say in general which are the most important social or
 

cultural divisions within the population to be considered. That de

pends on the criterion by which stratification ic most clearly ex

pressed. It may be caste or race or language or still some other
 

characteristic. The characteristic may not be so significant in itself,
 

but with it will be correlated crucial differences in educational and/
 

or income levels, in occupational and/or social status, etc. For pur

poses of identifying certain target groups whose participation in
 

decision-making and in benefits is desired as a project purpose-

assisting members of the poor majority--some ethnic characteristics are
 

likely to be prime candidates for thorough analysis.
 

5. Occupation
 

There are dozens of categories that might be used to distinguish
 

among and categorize occupations even if the rural sector is less
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complc:, occupationally than is the urban sector. Most often, analysis
 

of participation by occupation will pertain to whether or not a project
 

is engaging those sections of the local population whose involvement
 

is necessary for carrying out the essential activities of the project,
 

e.g. cxvill farmers participating in a small farmer credit program.
 

But occupational distinctions may also be used to identify target groups
 

of beneficiaries. The major occupational distinction will be between
 

agriculturalists and non-agriculturalists in Lhe rural sector. (We
 

are assuming here that occupational distinctions will be applied to
 

analysis of local people and local leaders, but not to government per

sonnel since the latter have already been difterentiated by their
 

professional role.) Depending on the occupational strucLure of the
 

project area, there may be many or only a few distinctions to be made
 

in these two respective categories. Also depending on the nature of
 

the project, it may be relevant to make many or ouly a few distinctions
 

in them. There may be only a few non-agriculturalists in the area or
 

they may be quite peripheral to the project's goals and operations, in
 

which case we need only be concerned with relevant occupational group

ings of agriculturalists.
 

a. Agriculturalists: In some instances where there is little 

variation among them, we might consider all agriculturalists as being 

"farmers" or "cultivators."* But this is generally too gross a 

The discussion here is framed only with respect to persons en
gaged in agricultural production. The same kinds of distinction could
 
and should be made for pastoralists--kind of livestock, size of herd,
 
ownership status, etc. Rather than complicate our exposition, we leave 
to the read2r the simple task of extending the analytical framework to
 
deal with this (usually neglected) occupational grouping.
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category for analyzing rural development participation. Agricultura

lists may be distinguished from one another by what crop or crops
 

they grow or what livestock they produce, by the quality of their land
 

(dry or irrigated, upland or lowland), or by their market orientation
 

(discussed in the next section in terms of subsistence versus commer

cial production). Probably most often the main distinguishing features
 

among agriculturalists will be (1) size of holding (or unit of opera

tion, if not the owner), (2) ownership status, and (3) percentage of
 

income from agricultural production only (this relates to "sources of
 

income" discussed below on page 76). Four general occupational cate

gories can be suggested based on these: (1) large-scale landowners
 

(having enough land to operate well beyond economic subsist:nine and
 

to generate enough "surplus" to have some social p 'estige and political
 

power), (2) small-scale owner-cultivators (the "small farmer" of cur

rently common concern), (3) tenants (fixed renters or sharecroppers),
 

and (4) agricultural laborers. A category or several can be added for
 

pastoralists if relevant to the project or its area.
 

The size of holding which distinguishes between large farmers and
 

small farmers will obviously be relative to the agronomic potential of
 

the land and to the social expectations in the area as to what con

stitutes more than a modest standard of living. We can imagine that
 

for evaluating participation in some projects, it would be appropriate
 

to differentiate more occupational categories among agriculturalists,
 

such as: (a) absentee landlords and resident landlords, (b) between
 

large-scale and medium-scale owner-cultivators, the former being dis

tinguislhed not just by size of holding but by significant mechanization
 



75
 

or renting out of land, (c) between tenants having some written agree

ment or legal rights protecting their claim to land and its products,
 

and those having no such protection, and (d) fully-employed laborers
 

with some security and fringe benefits, and seasonal or irregularly-

employed laborers. What distinctions are to be made beyond some minimium
 

number (3 or 4) will depend on the nature of the project and the agro. 

economic structure of the area. 

b. Non-Agriculturalists: For most rural development projects,
 

less attention need be given to other occupational categories besides
 

those of agriculturalists. However, given increasing attempts 1.o prr-o
 

mote rural industries, other occupations may figure significantly in
 

occupational analyses of participation. And in some agricultural
 

projects, depending on their nature and environment, some non-agricul

tural occupations may need to be considered specifically rather than
 

dealt with all together as a residual category. Some of the specific
 

occupational categories that may be usefully distinguished in some
 

projects are: (1) businessmen (merchants, shopkeepers, market traders
 

and/or moneylenders), (2) local governument officials and field agents
 

of development ministries, (3) artisans or craftsmen (carpenters, ma

sons, goldsmiths, etc.), (4) professionals (lawyers or advocates,
 

doctors, midwives, etc.), (5) laborers or domestic servants (including,
 

unskilled non-agricultural workers of various sorts), (6) students,
 

and (7) policumen and/or soldiers. Occupational categories are obvious
 

ones for analyzing participation, but we would note, in part because
 

of their complexity, that other, simpler groupings may be more appro

priate in many instancas.
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Sources
6. Income Level and 


one of the more obvious
 
Givcn a concern with "the 

rural poor," 


ways of analyzing participation 
would be in terms of 

participants' re

spective income levels. In practice 
this can prove to be a very diffi

on income, if any are 
kept, are
 

Records 

cult thing to determine. 


There is a great reluctance 
on the part of
 

spotty and unreliable. 


rural people to reveal 
their incomes for fear they will be robbed 

or
 

Household consumption surveys 
can give a pretty good 

indication
 

taxed. 


of income levels, but these 
are time-consuming to conduct 

and often
 

In practice, it may be more 
efficient in
 

not very reliable even so. 


terms of project analyst's 
time and resources to use 

some "proxy" for
 

land
 

income level such as educational 
level, occupational status 

or 


tenure arrangement, since 
one or more of these will 

probably serve
 

fairly concisely to differentiate 
"the rural poor" from the 

rest of
 

a result of farm
 
Where income data are available, 

as 

the population. 


management studies to determine profitability 
of new farming prac

course these measures may 
be useful in project
 

tices, for example, of 


participation analyses.
 
of income,
 

interesting to consider 
sources 


Perhaps it may be more 


A number of works written 
on rural development
 

can be known.
if these 


stress the transition from 
"subsistence" to "commercial" 

agricultural
 

While we would not accept 
the unilinear, evolutionist
 

production.* 


perspective on rural development 
that this distinction implies 

if taken
 

A

Peasant Societies:
odernizin 
see Guy Hunter,
*For example, Oxford Uni-,ersity
 

Comparative Studv in Asia 
and Africa (New York: A Revolu

t'aanan Weitz, From Peasant 
to Farmers: 


Press, 1969), and Columbia University Press,
 
for Development (New York:
Stratef'v
tion---


1971).
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too literally, it is a useful one with respuct to participation in 

certain activities of certain projects. A good example of this is a
 

study conducted by David Leonard in a rural district of Kenya to 
see
 

ro what extent and why extension workers served large farmers more 

than small farmers. He divided farmers into three groups constituting
 

a continuum of practices from modern-commercial to traditional

subsistence. Farmers who both planted hybrid rather than indigenous
 

maize and had a cash crop such as pyrethrum or tea he put in the
 

first category; those who did either he put in a middle category;
 

and those doing neither fell in a third. This proved to be both an
 

easy and a revealing way of classifying persons for analysis,and
 

something like it could be worked out in most situation!;.*
 

7. Length of Residence and Distance of Resident from Project
 

The period of time an individual has lived in the area may well
 

affect his or her inclination to participate in project-generated groups.
 

This is particularly the case in areas where such groups are built on
 

established voluntary associations. Also, this characteristic is import

ant for distinguishing between participation by residents and transients,
 

a matter of growing concern as the problems of migratory workers deserve
 

more attention. A separate consideration is distance of residence. The
 

The 10 percent of farmers classified thus as "progres-iv" farm
ers received 57 percent of e:tension visits, while the 47 percent 
categorized as unprogressive got only 6 percent. This meant that 
farmers in the first group were 44 times more likely to be v'siitei by 
an extension agent than those in the latter, and 6.6 times more likely
than farmers in the middle group (43 percent, who gor 37 pea'cent of the 
visits). See David Leonard's forthcoming book on the or; inizacion and 
performance of extension services '. Kenya, Reaching the Small Farmer: 
Organization Theory and Practice iJ. e:T':a (ChiL ;o: University of 
Chicago Press, 1977).
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further one lives from the place where meetings are held or develop

ment activities are undertaken, the more difficult it is for him or
 

her to participate, a tendency reinforced by poor transport infrastruc

ture and rainy seasons if part of the environment. Hence, in some or
 

many cases, analysis of participants should consider this characteristic.
 

8. Land Tenure and Employment Status
 

If concerned with "the poorest of the poor," one should consider
 

the participation particularly of the landless and unemployed in var

ious aspects of a project's decision.-making, implementation and benefits
 

in particular. One can subsume these groups of persons under some oc

cupational categorization, but probably some explicit attention should
 

be paid to these groups. Any analysis should probably not simply
 

divide them into contrasting categories-landless versus landed, or
 

unemployed versus employed--but rather should work out some continuum
 

to got at degrees of security and income represented by ownership of
 

land or regular and full employment.
 

9. An Example
 

Because of our and AID's concern with the participation of the
 

rural poor and because land tenure is such a critical variable in its
 

analysis, we will give here a-, example from work that one of us did
 

previously in Nepal dealing :ith this subject. Describing how land
 

tenure statuses were differentiated is instructive both in terms of
 

the approach taken and the kinds of findings that were possible.
 

Though land ownership records may not be readily available, surveys
 

can fairly reliably determine enough about land tenure status to
 

categorize hous;ehold heads as was done in this study evaluating land
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reform measures in the district where the program was first introduced
 

in Nepal.* Household heads were interviewed using questionnaire
 

forms on landowning and cultivation, among other things, with the data
 

that were gathered, checked as much as possible against Land Reform
 

Department records to assure a reasonable degree of accuracy. (Com-

plete correspondence could not be obtained because some ownership and
 

renting out of land was unreported, to conceal evasion of the law
 

setting a ceiling on total ownership ,ifland; this did not interfere
 

with classification and analysis for our purposes, however.)
 

To assess the consequences, if any, of the land reform program,
 

all household heads were classified into ten categories which took
 

account of the local environment (densely populated with small hold

ings predominating; some land recently-cleared ar' not yet "registered"
 

and subject to government regulation) and of the program goals of land
 

reform (providing tenants with secure rights and rent ceilings, and
 

generally getting "land to the till=r"):
 

(1) 	Tenants without security (unregistered tenants, no
 
land ownership)
 

(2) 	Tenants with security (registered tenants, no land
 
ownership)
 

Land refor. measures, particularly providing certificates of 
tenancy to reduce rental rates and provide legal protection for tenants' 
claims for continued occupancy, were started in Budhbare panchayat area 
of Jhapa district in 1963. Ten years later, the Centre for Economic 
Development and Administration (CEDA\) in Kathmandu (with Uphoff serving 
as a consultant) conducted a follow-up survey, covering ',7111 househoLd 
heads (93 percent of the total population) to get extensive land tenure, 
agricultural production, economic income, and political (panchayac 
local government and cooperative) participation data. See fvisfto 
Budhbare (Kathmandu: CEDA, 1973). The field survey was compLeted in 
si; w.eeks with a team of only four 7-'ons. (The team lead _r, it should 
be said, was a lite resourceful and highly dedicated.) In somr. ways, 
analyzing the data proved to be more difficult and time consuming than 
getting them (even in the rainy season). 
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(3) 	Tenant-owners (tenants with or without security but
 
who owned a small bit of land, up to 1 bigha--l.68
 
acres)
 

(4) 	Small owner-cultivators (own and operate between 1
 
and 4 bighas- up to 6 acres; some rent land in or out)
 

(5) 	Large owner-cultivators (own and operate between 4 and
 
10 bighas--between 6 and 16.8 acres; many rent land in
 
or out)
 

(6) 	Smr.ll landowners (own between 16.8 and 25 acres; most
 
rent some land out)
 

(7) 	Large landowners (own mora than 25 acres, some more
 
than the legal land limit of 42 acres, though not
 
officially)
 

(8) 	Settler3 (operating on unregistered land they had
 
cleared, like owner-cultivators but with no legally en
forceable right.)
 

(9) 	Business/service secto: (some owned land but income
 
from it supplemented rheir salaries or commercial
 
earnings)
 

(10) 	Landless laborers (working on regular or casual basis,
 
at direction and discretion of landowners)
 

This 	classification represented a continuum from (1) to (7), differen

tiated ti reflect functional differences among groupings of agricul

turalists, with the other three categories representing special cases.
 

Analysis of economic and political variables according to this classi

fication reveale' a great many things about the economic and political
 

functicning of the area and showed that the land reform program, which
 

had 	not been vigorously pursued after the first few years, had made
 

little impact on most people's lives.
 

Some 	representative findings of this study which show the kinds of
 

data 	such a study can produce on diffe rent aspects of rural development
 

participation would be:
 

a. 	On land tenure, 62 percent of the households in Budhbare
 
still owned no land, and 21 percent were landless, not
 
even tenants; 28 percent of the area's household heads
 
owned all the land in the area, indeed only 12 percent
 
owred 56 percent of the lind and 1 percent owned 13
 
percent of it according to the data. (In fact, there
 
was probably even more concentration of land ownership
 

http:bigha--l.68
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than the data showed because considerable evasion of
 
the ownership ceiling was known but impossible to
 
document without risking the survey team's lives.)
 

b. 	On agricultural productivity and innovation, yields by
 
classification were hard to compare since the larger
 
holdings also had much ot the best land in the area, but
 
still in teras of use of modern inputs, tenants with
 
certificates. (security of tenancy) used four times more
 
inputs per acre than insecure tenants (because -,f the 
combined effect of lowe. income and less securicy); arid 
landlords were lower in their expenditure on modern in
puts per acre than all Lit the insecure tenants.
 

c. 	On political participation, there was little difference
 
by classification in reported attendance and voting
 
at panchayat meeLlngs or in the criteria people said
 
they would use in voting for members of the panchayat;
 
those with more land expressed a more favorable attitude
 
toward the performance of the panchayat, however.
 

d. 	On local government expenditure, tenants gave highest
 
priority to more irrigation, while those with more land
 
(and with irrigation already in many cases) preferred
 
expenditure on schools and roads; the pattern of e:c
penditure heavily favored schools and roads and provided
 
little for irrigation.
 

e. 	On local governmeat taxation, there was no differenc_ '.y
 
class in support expressed for the PanchavaL Develupment
 
and Land Tax, introduced to make the panchayat reLaLivl,/
 
self-sufficient for local development programs; but be
cause of a change in the tax rate for tenants which they
 
regarded as unfair, only 8 percent of them were presently
 
paying "he tax, while all landow-ners were paying it;
 
80 percent of tenants thought that most of the tax burden
 
fell on them, while 75 percent of landowners thought most
 
fell on themselve,..
 

f. 	On land reform and political power, whereas 90 percent or
 
more of all groups thought landlords had had most of the
 
power in Budhbare before ceforms were introduced, only
 
about one-third said this situation still persisted 
(interestingly, 53 percent of the insecure tenants 
thought landlord power continued to be the greae.;t); 
about half thought the panchayar now, especially irs 
chairman, had the most power locally.
 

f. 	 On land reform and social change, a.'' household heads 
were asked: "l;- there been social change in Budhbare 
since land refo. i?" The respuiis.s by landowning clasoi
ficat ion broke down as follows: 
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Insecure Secur; Tenant- Small. Large Land-

TenanLs Tenants Owners Farmers Farmers lords
 

Yes 41% 54% 64% 55% 65% 63%
 
No 33 27 36 43 33 37
 
D.K. 26 19 0 2 2 


When asked whether land reform had improved their status,
 
the responses were the following:
 

Yes 69 95 81 79 77 85
 
No 31 5 19 21 23 15
 

Actually, many of the current landlords had been able to ac
quire more land for themselves when the largest holdings
 
were broken up, so their response is understandable but one
 
not in keeping with the program's objectives. Insecure
 
tenants, understandably, were the least positive in their
 
assessments.
 

Determining who participates in what ways in rural development ef

forts is, as stated at the'beginning of this chapter, the crucial task
 

in any analysis of participation. We cannot expect a great many break

downs to be made, however, owing to the difficulty of getting any data
 

on participant characteristics and due to the resource and time limita

tions that invariably exist. Thus selecting the best, i.e., most
 

appropriate and instructive, measures of who participates is critical.
 

These cannot be decided without some fairly specific knowledge of the
 

local population and of the project itself-what characteristics reveal
 

significant differences within the population, and which differences are
 

significant for the attainment of project goals. Surely at least one
 

measure of who participates in project benefits should be chosen, using
 

some criterion reflecting the existing stratification of the population.
 

Probably also at least one measure should represent groupings that are
 

by virtue of their occupation or certain characteristics such as age
 

or sex particularly relevant to the functioning of the project. Beyond
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this, the task of selecting measures must proceed with a recognition
 

that "who particLpates" is a many-faceted question, and answers 
repre

senting more dimensions than two will enrich one's understanding, hut
 

al:;o that acquiring and analyzing any data reuire time and money.
 

This poses the common problem of optimization. We suspect that research
 

on this question will almost always have to stop before there are
 

definitely diminishing returns.
 



Chapter Four
 

tHE "HOW" OF PARTICIPATION
 

"There is a plan being drawn up for this area. As soon
 

as it is out, we will let you know what you are expected to
 

do" (the project staff member told the local people at the
 

meeting]. The make-up of the local advisory committee is
 

determined by the district commissioner and the DDC. Accord

ing to the Oyugi, the committee does not meet regularly, and
 

what meetings do take place tend to be poorly attended.
 

Cited by Uma Lele, The Design of Rural
 
Development (p. 148)
 

As stated in Chapter One, knowing who participates in what activi

ties provides the most basic information on participation in a particu

lar undertaking. Still, beyond this we usually want to know how partici

pation is occurring, to be able to make qualitative judgments and com

parisons beycnd the tabulations of incidence and amount of participa

tion noted. Project designers and evaluators may legitimately be con

cerned with the way that participation is occurring, for example, the
 

degree to which it is coerced. We think it would be unfortunate and
 

misleading to define and operationalize "developmental participation"
 

so as to exclude such considerations. Beyond this, a concern with "how"
 

participation is occurring begins to point toward a better understanding
 

of "why" it occurs or "why" it continues or declines. And it obviously
 

helps improve project performance in terms of promoting various specific
 

participation goals.
 

In an analysis such as this, drawing primarily upon ex g liter

ature with its many gaps and faults of non-comparability, we are not in
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a position to advance explanations of degrees and kinds of participa

tion in particular projects or of effects to be derived therefrom.
 

Though our study of the literature and our own experience with projects
 

suggest many such explanations, our task in tiis working paper is to
 

clarify what elements of participation warrant analysis and measurement
 

in project planning and assessment. These elements are identified in
 

terms of who participates in what and how. In this chapter we will ex

amine the latter set of variables of participation.
 

It is no easy undertaking to assess how participation is occurring
 

in a particular project and situation because many of the patterns
 

marking how participation occurs are essentially qualitative and there

fore less amenable to measurement or are more subtle in the meaning to
 

be attributed to them. Still, if carefully worked out, guidelines for
 

qualitative evaluation can lead to quite helpful findings that are re

liable and valid.
 

After considerable study and discussion by our working group, we
 

find that the how of participation can best be assessed in terms of
 

seven characteristics that describe the basis of participation, its
 

form, its extent, and its effectiveness. Actually, there are many char

acteristics of participation and many ways in which it can vary. bur
 

listing does not attempt'to include all possible qualities or to make
 

all possible distinctions. Rather, it presents those characteristics
 

that appear mos. useful for examination of participation in rural de

velopment projects. As with other characteristics covered in preceding
 

chapters, we would expect project designers, implementors and evaluators
 

to choose from among these the ones that are most relevant to the
 



86
 

project at hand. For purposes of presentation, we list and discuss them
 

roughly in the order they might well be raised by those who are studying
 

This is done with the
participation in a rural development project. 


recognition that such logical.progressions rarely occur in actual re

search undertakings. The basic char;.-teristics and their identifying
 

concepts are presented in Table IV-l, with examples given briefly to
 

illustrate the aspects of participation beiig highlighted.
 

A. The Basis of Participation
 

1. Impetus to Participation
 

This characteristic of participation is primarily identified with
 

the notion of initiative. The question is basically at whose instiga

tion do participants enter into decision-making activities or implemen

tation or get involved in benefits or evaluation. Do they do this out
 

of a recognition of their own interests or are they prompted to partici

pate by project, community or governmental efforts? To be sure, these
 

need not be mutually exclusive, and indeed, the basis for participation
 

is likely to be stronger where there are mutually reinforcing impetuses.
 

But the question as phrased above stakes out the contrasting bases for
 

participation, on the one hand with initiative from the bottom up, and 

top down.** 
the other with it coming from the 
on 


*That initiative can be shared instead of coming only from below
 

or 
from above is seen in the project analyses by DAI. In project with
 

a high level of local involvement (participation), sometimes tile idea
 

generation and refinement came primarily from farmers, sometimes pri

marily from the project staff, and sometimes it was shared. See Volume
 

I of the DAT study cited above, pp. 95-101.
 
7-10, for character**See Huntington and Nelson, No Easy Choice, pp. 


ization of these bases of participation, respectively, as "autonomous"
 

and as "mobilized."
 



TABLE IV-l: BASIC CHARACTERISTICS OF 1O14 PARTICIPATION OCCURS
 

:iIARACTERISTIC 
 IDENTIFYING CONCEPT 
 EXAMPLES
 

Impetus to Participate Initiative 
 Villagers contributing labor to help build a village health clinic on 
the
 
basis of their recognition of the need for such a clinic or in response

to a request from the project director or another government official.
 

Incentives for Partici-
 Inducement 
 Individual participation in a cooperative association because a person
pation 
 is persuaded by 
a friend of the need to act cooperatively, because he can
 
get fertilizer at a subsidized price, or because the law requires all
 
farmers in the area to belong to it.
 

Organizational Pattern 
 Structure 
 Participants in a community come to work on a school construction project
 
as 
individuals or work together as members of a formal association char
acterized by leaders, rules and permanence over time.
 

* Direct or Indirect Channels 
 Individual attends cooperative meetings and votes on all issues or is
Involvement 
 represented instead by a person who votes for all members in his 
area.
 

Time Involved in Partici- Duration Self-help project requiring two days of 
labor from each person to build
pation a bridge vs. a cooperative society requiring monthly attendance at meet
ings for an indefinite period.
 

Number and Range of 
 Scope Road-building project involving just labor inputs vs. 
participation in a
Activities 
 farmers association urging members to 
attend meetings, contribute sav
ings, listen to 
radio programs and have wives and children participate
 
in women's and youth clubs.
 

Effective Power Accompanying Empowerment 
 Farmers able through their associations only to suggest what crops 
the
Participation 
 extension service would promote vs. 
being able to determine what crops
 
would be promoted.
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An example would be where local people decide that a school should 

be built so their children can get at least a primary education in the 

community, contrasted with a situation where a Ministry of Education, of

ficial decides that a school should be built in that corinunity. If i'-. 

cal people are subsequently involved in decision-making concerniing the:
 

school, in the latter case their participation would be with iniLtia.'' 

from above. With respect to implementation, there could be bottom-up
 

participation in terms of local people deciding to contribute land for
 

the school or to work themselves to speed up construction. If project
 

staff, community leaders or government officials went around to persuadc
 

local people to donate land or to assist in the construction, the pa,.rti.

cipation in implementation would be instciated from above.
 

This dimension or participation is of particular significance over
 

time. A project may be designe.d so that more local participation
 

emerges as time passes and as individuals see the merits of participa

tion for themselves, or there may be plans to instigate participairi 

vigorously from the beginning. Such variations in projecc design can 

be quite valid, but it remains to be seen quite apart from amount. and
 

styles of participation, what change if any there is in the basis of
 

participation over time. In one project, we may find that a high
 

initial proportion of bottom-up initiative gives way over time to more
 

and more top-down initiative, in which case some qualitative judgment 

about the project's participation declining would be in order even if 

the measureable amount had not yet changed. On the other hand, in a prr

ject designed to move from instigated to more autonomous participacion, 
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we would want to know whether indeed the ratio of top-down initiative
 

was declining as anticipated.
 

In thinking through a project's design or operations, one needs to
 

be aware of the extent to which bottom-up or community-generated demands
 

for participation can be accomodated within the project. The ability
 

to respond is in the first instance a question of project design, pro

cedures and strategy. A project can be set up in such a way that no
 

participation is envisioned or permitted. On the other hand, it may be
 

so constructed that it has the flexibility to incorporate a demand and
 

allow some form of participation. Indeed, a project which initially
 

provides for some participation may be so rigid in its operaticn that
 

it cannot accomodate new forms of participation. (Presumably such a
 

project began with top-down rather than bottom-up impetus, though con

ceivably a pattern of participation instigated from below might not be
 

flexible enough to allow new kinds of involvement.) The particular
 

point to be borne in mind is to be sensitive to the ways in which parti

cipation may be initiated and particularly to whether or not there are
 

possibilities and supporting features of a project for that which is
 

prom:pted autonomously from below. This may or may not promote achieve

ment of specific project goals but it is in keeping with the general
 

provisions of the AID Congressional mandate so that development efforts
 

are more appropriately matched to the needs and interests of the people
 

who are to be assisted.
 

.2. Incentives for Participation
 

Why people participate is distinguishable from the source of initia

tive for their participation, and the difference can be important, though
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In general, individuals
 
it is also evident some connection 

can exist. 


or
 

or groups tend to enter into participatory 
activities voluntarily 


through coercion, though 
as noted before, these terms 

define a continuum
 

It is likely that bottom-up 
participation will be more
 

of motiv;.tion. 


often voluntary than coerced, 
and getting local participation 

through
 

Yet we
 

top-down measures often will 
involve some kind of coercion. 


should keep the distinction 
between initiative and inducement 

clear.
 

Local initiatives can involve 
coercive means, and initiatives 

from the
 

central government can depend 
entirely on voluntary local 

involvement.
 

the principal bases of
 

Together these two characteristics 
define for us 


participation.
 

The range of motivation 
from voluntarism to coercion 

is fairly
 

not. From
 

self..evident, though what 
people may choose to make of it is 


the viewpoint of persons 
whose participation is involved, 

coerced par

ticipation is unlikely 
to be appreciated, and therefore 

it may often
 

are most likely to pre-

Persons 


also be not very effective 
or lasting. 


fer--practically by definition--that 
the participation they engage 

in
 

comes freely of their own 
accord, though they may 

like that which is in

duced through the provision of certain 
rewards for participaion--such
 

to subsidized fertilizer, 
free immunizations, or 

positions of
 

as access 


Since the giving of rewards 
can also imply the
 

status in the community. 


into manipulation and
 shade over 

withholding of benefits, 

and this can 


coercion, it should be clear 
that we are dealing with a continuum, 

from
 

volunteered participation 
to rewarded participation 

to enforced or
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coerced participation, though we are as likely to encounter combina

tions of inducements as we are to find pure types.,
 

In general there arc various grounds for objecting to coerced par

ticipation or for regarding it as 
less valuable or acceptable than other
 

kinds. On one hand, it can be regarded as inconsistent with the demo

cratic values which the United States has traditionally stood for, and
 

surely coerced participation was not what the U.S. Congress intended to
 

support when formulating its mandate for AID. In many situations, co

erced participation is simply not practical or effective, perhaps sim

ply inconsistent with the aims of a project. 
Still, it should probably
 

not be banned from a conceptual framework and made to disappear from
 

analytical sight. There can be valid grounds for certain kinds of 
co

ercion or for using it at a particular stage of project operation. 
All
 

government operates with the threat and periodic use of coercion. 
A
 

range management scheme operated by a local cattleowners' association,
 

for example; would probably need to use some coercive means to make
 

There are various ways one can characterize these different kinds
 
of inducements. At one end of the continuum there are voluntary actions
 
undertaken irrespective of any particular reward, because people think
 
such actions are right, correct or socially useful. Introducing rewards
 
for actions people would or might undertake anyway begins to change the
 
basis of compliance to that which is voluntary but rewarded, and moving

along the continuum one comes at some point to actions people would not
 
have done otherwise but which they will do if rewarded. Beyond this, at
 
some point one gets to things which people do not want 
to do but which
 
they must do because of the threat (and possible use) of sanctions against

them. In some circumstances, the positive inducements and negative sanc
tions may be mixed--in what we call "carrot-and-stick" situations. But
 
along the continuum, the former diminish until we 
find only coercive mea
sures left. For the sake of simplifying exposition, if not always analy
sis, we 
identify three major positions along the continuum. They corres
pond to the three types of compliance relationships dealt with by Amitai 
Etzioni in A Comparative Analysis of Complex Organizations (Nuw York: 
Free Pruss, 1961): normative, remunerative, and coercive. 
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everyone belong and adhere to herd size limits and rotational grazing
 

requirements.
 

In the analysis of project participation, one would want 
to examine
 

the extent to which different.forms of participation by diCferent groups
 

were 
voluntary, positively induced or negatively enforced. 
One would
 

want to consider any changes 
over time, whether the proportion of co

erced participation was increasing or decreasing, or whether coercion
 

used with respect to a.particular group 
was going up or down. One
 

might well look also at whether coercion was used equally among parti

cipants or concentrated against certain groups. 
 This would say a lot
 

about the functioning of the project.
 

Coerced participation is most likely to 
occur with respect to im

plementatiorn, and least likely with evaluation.* 
 As a rule, involvement
 

in decision-making or benefits will not involve coercive means, but one
 

should not rule out the possibility a priori that certain groups will be
 

forced into decision-making processes, such as attending meetings, or
 

receiving benefits, such 
as water from an irrigation canal--and paying
 

a water user's fee. 
 Expectations that all participation will be purely
 

voluntary are unreasonable, and what should be looked at carefully is
 

the mix (or distribution) of motivations--how much economic payoff is
 

required for certain groups to participate in decision-making, or which
 

groups get paid for their involvement in implementation, and which do
 

*It is possible with some modes of evaluation, to be sure. We can
imagine a confidential directive to 
project staff as follows: "Make all
people come to market Saturday when the AID mission chief comes 
to look
at project. 
Have them sing songs, dance, and present 'thank you' gift
to him." Such "participation would hardly be voluntary, and would be

top-down as well as coerced.
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as
 

much as what people value or reject can differe. It may be difficult to
 

not. Further, sometimes one man's reward is another's coercion in 


recognize coercion without solid knowledge of the 2.ocal people's values
 

and how the prcject actually operates.
 

The two characteristics of participation--impetus to participate
 

and motivatirn for participation--can be combined as follows to identify
 

several different types of participation:
 

1. Volunteered participation initiated from below.
 

2. Rewarded participation initiated from below.
 
3. Enforced participation initiated from below.
 
4. Volunteered participation initiated from above.
 

5. Rewarded participation initiated from above.
 

6. Enforced participation initiated from above.
 
7. Volunteered participation through shared initiative.
 

8. Rewarded participation through shared initiative.
 

9. Enforced participation through shared initiative.
 

As discussed in Part II, alternative profiles can be constructed to show
 

which participating groups get involved in the project on what bases,
 

the extent to which the bases are changing over time or are changing for
 

certain groups. Knowing this will be of use in assessing project per

formance or in diagnosing sources of difficulty in reaching project
 

goals. An appreciation of the ways that bases of participation vary
 

will also be helpful in the design stage for projects to clarify the
 

terms on which different groups' involvement is sought for a project.
 

B. The Form of Participation
 

1. Organizational Pattern
 

Here we are concerned with the degree of organization that is asso

ciated with particular kinds of participation. This characteristic has
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two dimensions: (1) the extent to which participation occurs on indi

vidual or group terms, and (2) the degree of organizational complexity.
 

The first refers to whether a person enters Into contact with :he pro

ject as an individual, for participating in decision-making or imple

mentation or for receiving benefits regardless of what others do, or
 

whether he must enter as a member of a group to participate in various
 

ways. For example, some credit programs allow a farmer 
to come to the
 

project center on his owjn to obtain inputs of seen and fertilizer, ex

pecting repayment of the loan at the end of the growing season. 
Other
 

credit schemes require farmers to belong to a coopeLarive socier:y if
 

they are to receive credit. This allows the society to control distri

bution of credit and hold the group responsible for the default of any
 

individual borrowee. 
The pattern of participation in decision-,making
 

or implementation-whether on an 
individual or organized basis--)ears
 

upon the pattern of benefit distribution. Moreover, as discussed below,
 

it relates to the other dimensions of how participation occurs and thus
 

is one of the most important dimensions itself.
 

The degree of organizational complexity--if participation occurs on
 

some organized basis--is determined by the extent and existence of rules
 

governing participatory behavior. A more complex organization is likely 

to have more well-defined leadership roles, established rules governing 

activities, and fairly clear standards for evaluating both leader,; and 

followers. Less complex organizations have more ambiguous roles, rules 

and standards. This is because such organizations tend to be more in

formal than formal, though the correspondence is not perfect--there can 

be simple formal organizat'on and, conversely, complex informal 
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organization. There is a spectrum of organization to be considered,
 

from that which is quite informal--with roles, procedures and rules
 

based entirely on precedent-to formal organization with roles, pro

cedures and rules having explicit definition and legal standing.
 

Organizational complexity can either hinder or promote participa

tory patterns in a project, and one should not assume that complexity
 

means more meaningful or extensive patterns of participation are there

fore taking place. Time and again in developing countries we find or

ganizational forms transposed from the U.S. or elsewhere that are shells
 

of complex rules and practices that upon closer examination have little
 

if any popular participation. Informal or unorganized patterns of par

ticipation in some circumstances will be more rewarding for people be

cause of their unfamiliarity with formal organization or because of the
 

effort that may have to go simply into maintaining such an organization
 

regardless of whether any purposes beyond it are being achieved. Infor

mal organization is, indeed, more likely to suit the cultural patterns
 

of participation in the local community.
 

To look at the matter somewhat differently, complex and formal or

ganization may sometimes provide a means whereby the central government
 

or local power brokers can control the scope and intensity of local par

ticipation. One should consider whether organizational complexity is
 

intentionally designed or used to regulate certain groups' participa

tion, or to exercise veto power over it. The factor of empowerment,
 

discussed below, needs to be considered in this connection. At the sac
 

time we should bear in mind that undcr supportive conditions, formal or

ganizatiun in the hands of local people may provide the best assurance
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of adequate participation by them in decision-making and benefits. So
 

this dimension deserves consideration in its own right.
 

One should not assume that the existence of formal ganization,
 

with well-defined leadership roles, regular meetings and votes, pro

cedures for setting group priorities and working for their achievement,
 

means participation of some significance is occurring, though it is
 

usually an indication of some participation. Care should be taken to
 

determine whether the organization that exists, or certain aspects of 

it, serve to block or facilitate the kind of participation which an AID
 

project should promote. At the same time, we would note that at our
 

present stage of understanding, we would conclude that the more individ

uals participate as members of a group having some formal basis, the
 

more likely it is that the purposes of development supported in the
 

Congressional mandate will be furthered. The organizational pattern
 

of participation greatly affects the other four characteristics of how
 

participation occurs: (1) the direct or representative nature of par

ticipation; (2) the time involved in participation; (3) the range of
 

activities involved; and (4) the amount of control held by those par

turns.
ticipating. It is to these characteristics that our attention now 


2. Direct or Indirect Involvement
 

to whether a person is directly in-
This characteristic relates 


volved himself or herself in the participation or is represented by an

other person. Basically, this points attention "o the channels, if any,
 

between a rural person, the project and the largL community. Direct
 

participation is exhibited in projects where rural people attend meeitings 



98
 

themselves, work personally in a school-building project, or borrow
 

credit from a cooperative society. Indirect participation occurs where
 

farmers are represented in deliberations by a spokesman, whei.her elected,
 

appointed or hereditary, where they contribute money to have skilled
 

workers build a school, where a few members from each household help
 

dredge an irrigation canal, or where tenants receive credit through
 

their landlord because they have no Creehold land to offer as collateral
 

for a loan. The channel of participation where this is indirect can
 

take other forms than the most obvious one of constituent representa

tion.
 

The question whether participation is direct or not arises because
 

an adequate appreciation of how it is occurring requires some attention
 

to this feature, not because one form is always better than the other.
 

It is generally assumed that the more direct participation is, the bet

ter. Direct personal involvement is less ambiguous than mediated forms,
 

and we would expect the growth of individual capabilities and satisfac

tions to be greater. However, direct participation can make decision

making and implementation more complex as undertakings, and the effect
 

on benefits can be negative if conflicts of interest are deep-rooted
 

and direct participation exacerbates divisions rather than reconciling
 

them. The other side of the coin should not be forgotten, as adminis

trators and planners who dislike any challenge to their decisions are
 

inclined to do by pointing to instances where direct participation
 

"interfered" with project progress. Often through direct participation, 

more certain commitments to cooperation with project goals can be ob

tained, if only because the communication barriers to understanding are 
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fewer. But the issue whether one form or the other is to be preferred
 

must, for lack of more ample evidence, remain an open one. The extent
 

to which participation is direct or indirect, or the extent to which
 

some groups participate directly and others indirectly, is important to
 

establish.
 

One reason for not choosing direct over indirect forms of partici.

pation concerns the problem of scale of activity. It is patently clear
 

that direct participation--rather than through elected representatives,
 

household heads, model farmers or whomever-works better the smaller
 

the size of a project or undertaking. Large-scale efforts invariably
 

must rely in certain ways upon direct methods of participation at least
 

in decision-making. This is if anything more true for rural develop

ment efforts than for efforts in urban areas, as population in rural
 

areas is more scattered and therefore direct participation in any
 

large programs is more difficult. It would be a pity if, by insisting
 

only upon direct participation, certain scale constraints were built
 

into the planning of rural development efforts. Rather, one should look
 

for appropriate combinations of both forms or at least be open to 
com

binations of both modes.
 

Certainly the question whether participation is direct or indirect
 

(through representatives) relates to the previous consideration; whether
 

it is individual or organized, though the two questions are separable.
 

It is quite unlikely that non-organized participation will occur through
 

indirect channels, so 
unless someone else can come up with good examples
 

of this. we will not include it in our analysis. In such an analysis,
 

we would identify, with examples, a range of forms of participation
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from simple, direct and non-organized 
(individual) to organized, in

direct and complex:
 

EAILEPARTICIPATION TYPE 


Individual farmers voting in election 
or
 

1. Direct-non-crganized 
getting credit witi.'at organizational 

affiliation; women availing themselves
 

as individuals of family planning 
advice.
 

2. Direct-organized:
 

Members of neighborhood all helping peri
a. Informal/simple 

odically to clear irrigation 
canals in
 

neighborhood.
 
Members of cooperative getting and using
 

b. Formal/complex 

improved rice varieties with 

extension
 

advice through cooperative.
 

3. Indirect-organized
 

Decision-making on community 
anti-erosion
 

a. Informal/simple 
program by heads of households, 

which
 

will each contribute some labor 
to it.
 

sell
 
Decision-making on when and where 

to 

b. Formal/complex 


accumulated wheat through directors 
of
 

a marketing cooperative.
 

As suggested by the examples, indirect participation 
is more likely to
 

occur with decision-making and 
direct participation with implementation
 

to at.-

In making these distinctions, 

our purpose is not 

or benefits. 


Certainly the know
tempt to prescribe certain channels 

or patterns. 


ledge base for drawing such conclusions is 
insufficient. But by point

to alert project designers, implementors
 
ing out possibilities, we hope 


the range of relationships that may exist, for sharper
 
to
and evaluators 
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description and assessment of patterns relating persons and projects
 

through organizational or other channels.
 

C. Extent of Participation
 

1. Time Involved in Participation
 

One of the ways in which some analyses of participation have tried
 

to characterize it is in terms of degrees of intensity, how strongly
 

people feel about their participation and how active they are in it as
 

a result. This is a very difficult concept to make operational for
 

project analysis. After considering alternative ways of formulating
 

more useful
this feature of participation, we have concluded that it is 


to deal with how extensive participation is--with what frequency or
 

These two aspects of
duration and concerning what range of objects. 


least some of the meaning generally attriparticipation encompass at 


buted to "intensity" and have the advantage of being more objctive as
 

things to be measu:ed.
 

The frequency and duration of participation can be analyzed in
 

to that which is
terms of a continuum from that which occurs only once 


In between are differing degrees of occasional,
regular and continuous. 


irregular participation. A singular involvement is il

lustrated by the gathering on a particular market day of all (or most)
 

of the rural people living in a certain district in order that they
 

might help decide whether and where a new elementary school would be
 

built with funding by a foreign donor. Possibly there might be follow

involve the rural people in building the school or making
 

intermittent or 


up meetings to 
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decisions about admissions, school fees, etc. Regular, continuous par

ticipation would occur if a parents' association were formed as a con

comitant of building the new school and monthly meetings were held,
 

dues were paid, etc. Usually continuous and regular terms of involve

ment are based on some form of organization with rules and established
 

role expectations. Continuous irregular terms of participation would
 

be exemplified by the workings of a supervisory committee of elected
 

farmers overseeing a credit program which would meet only when repayment
 

problems of certain farmers could not be handled by the project staff.
 

As part of a project's design, it may be intended that at first,
 

project staff will seek to promote one-time participation such as de

scribed above but with the expectation that if found successful, it can
 

be built upon to generate first irregular and then regular continuous
 

participation in project activity. For example, a community development
 

project leader might first get everyone together to donate labor for re

pairing a bridge, with the larger goal of establishing a broad-based com

munity organization that could build an all-weather road to connect with
 

the national road system and establish a community-owned bus system, the
 

profits of which could be used to finance other community activities.
 

For this reason, it is important to be prepared to monitor changes in
 

the frequency of parr icipation, loth overall and for specific groups in
 

certain project phases. One of the significant trends in a project may
 

be the emergence of more regular and continuous patterns of involvement,
 

or conversely, a trend toward less frequent or regular participation.
 

A concern with how regularly participation occurs will get at this.
 

Obviously, the duration of participation is affected by the structure
 



103
 

of a particular project. The continuation and regularity of participa

tion may be the product of project design, as discussed in the next
 

chapter. The most salient feature under such circumstances will. nor be
 

the amount of participation over time but the extent to which it meets
 

project objectives. The basis of participation, discussed above, needs
 

also to be considered in conjunction with duration, as one would want
 

to know the extent to which the continuous participation was a result
 

of coercive measures or continued economic inducements rather than more
 

freely volunteered involvement.
 

2. Number and Range of Activities
 

The intensity of participation one finds in a given project is
 

frequently related to the range of project activities involving parti

cipation. To some extent, as with the previous dimension, this range
 

is a function of the project's design, how comprehensive or limited an
 

approach it takes to rural development. In an undertaking character

ized as "integrated rural development," we might find members of a farm
 

family involved in a cooperative society, a savings group, an adult
 

literacy program, youth clubs, women's organization and so on. At the
 

other extreme, participation might be restricted to selling farm produce
 

to a marketing society.
 

While it may seem that participation in a greater number and vari

ety of activities represents "more" participation, it should be borne
 

in mind that a number of possible consequences can flow from the various
 

types of participation connected to a project. A farmer may be over

extend-ed by multiple activities and inadequately partipace in all of
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On the other hand, 
the multiple activities 

may reinforce each
 

them.
other in a way that not only returns to him more concrete benefits but
 

also raises his awareness about the importance of actively seeking to
 

engage in and affect 
the society around 

him.
 

is whether project 
procedures
 

Of particular 
importance analytically 
 in
 

for participation 


in one activity 
a precondition 


make participation 


For example, a 
farmer may have 

to belong to the 
pro

other activities. 


ject's cooperative society 
before he and other 

members of his family
 

For this reason, it is essential
 can attend adult education classes. 


to
 
to identify any activities that 

serve as preconditions for others, 


give special attention to participation 
in the former.
 

In assessing this 
characteristic of participation, 

one should iden

the groups
 

tify the number 
of possible situations 

in which a member 
of 


Then some ratio 
of actual participa

being analyzed 
could participate. 


can be estimated, 
taking care to 

evaluate
 

tion to possible 
participation 


narticiation possibilities 
tend to be taken advantage 

of and
 

as well as whih are participating more and
whichwhich are neglected 


Such findings 
should
 

they have. 


which less relative 
to the possibilities 


and enhance the 
overall mea

lead to diagnosis 
of project participation 


Gross totals of 
participant in

in the project. 

of participation
sures 


to distort reality, 
for there is
 

dividuals and 
activities alone 

tend 


(or groups) and
 
likely to be considerable variation among 

individuals 


Some examples are given 
in Part II of such comparisons.
 

activities. 

certainly should.be 

taken into account in 
order
 

Extent of participation a
 
in what aspects 

of 


of who participates 

the significance
to assess 


project.
 

http:should.be
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D. Effectiveness of Participation
 

1. Degree of Power Accompanying Participation
 

One of the most crucial characteristics qualifying the participa

tion of persons or groups in various project activities is che degree
 

of power they have to make their participation effective.* This is a
 

difficult thing to measure, but clearly there are differences in degrees
 

of power and these have definite implications for the outcomes of par

ticipation and for the satisfaction people can derive from it. Even if
 

there are few direct measures of "empowerment" accompanying participa

tion, it can be described and considered in terms of some continuum from
 

no power to extensive power. Of special significance for che analysis
 

of empowerment in participation is the fact that the criteria for judg

ing power vary from one kind of participation to another, inasmuch as
 

the activities and outcomes for each kind are somewhat different. An
 

enumeration of degrees of empowerment for the different kinds is pre

sented in Table IV-2 on the net page.
 

This characteristic of participation is complex, and the degree of
 

empowerment will surely vary for different project activities and for
 

*The term "power" is one of the most diversely used terms in social
 

science. Without wanting to get into all the definitional distinctions
 
that have been variously made, we refer to power here as a capability
 
to achieve one's goals despite opposition. There are various bases from
 
which power may derive, such as wealth, status or knowledge. In politi
cal and administrative terms, the basic source of power is authority,
 
the right to make binding decisions and to back them up with another
 
source of power, force. Influence is generally regarded as something
 
less effective or certain than power though definitely worth ha,.ving.
 
We would view influence as the capability to affect the decisions of
 
others, who have the power to further one's goals. Thus in our discus
sion here, we subsume influence under the heading of power, which also
 
includes other means or resources for achieving one's goals.
 



NO POWER 

INFLUENCE 


POTENTIAL POWER 

(POSSIBLE 

INFLUENCE) 


SOME POWER 


'O[}ERATE POWER 


S1GNIFICANT POWER 


EXTENSIVE POWER 


TABLE IV-2: 

DEC IS ION-MAKING 

No information, no 

opportunity to ex-

press views, no vote 


Right to be informed 

prior to decision; 

may express view but 

no right to advise 


Right to be informed 

prior to decision; 

right to advise and 

expect consideration 


Right to be informed 

and advise; opportun-

ity to modify or veto 

decision; may parti-


cipate in dec-making 


Right to be informed 


and make decisions 

on program elements 

subject to higher 

authority's review 


Right to be informed 

and make decisions 

without any review 


DEGREES OF EMPOWERIIENT, BY 

IMPLEMENTATION 

No control over deci-

sion to participate 

or over resources for 

implementation 


No control over deci-

sion to participate 

but some over resources 

for implementation 


Control over decision 

to participate or over 

resources for implemen-

tation, but not over both 


Control over decision 

to participate, provid-

ing some of the resour-

ces needed for imple-


mentation
 

Control over decision 


to participate, provid-

ing most of the resour-

ces needed for imple-

mentation 


Control over decision 

to participate and 

over all resources 

needed for implemen-

tation 


KIND OF PARTICIPATION 

BENEFITS 

No'control over bene-

fits' amount or dis-

tribution; all received 

gratuitously
 

No control over bene-

fits' amount but pos-

sibly some over their 

distribution 


Some control over bene-

fits' amount or distribu-

tion, not over both 


Some control over both 

amount and distribution 

of benefits 


Substantial control over 

amount and distribution 

of benefits 


Complete control over 

amount and distribution 

of benefits 


EVALUATION 

No right or opportunity
 
to make evaluation of
 
project performance
 

Ambiguous right or
 
opportunity to express
 
views on project
 
performance
 

Recognized right or
 
opportunity to express
 
views on project
 
performance
 

Means and right to make
 
some evaluation and to
 
communicate it to the
 
authorities
 

Means and right to make
 
serious evaluation and
 
to expect it will be
 
taken seriously by the
 
authorities
 

Means and right to make
 
thorough evaluation and
 
to get project modified
 
(or terminated) if indi
cated by evaluation
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different participating groups (it does not apply to non-participating
 

groups). Moreover, as a characteristic, it interacts with the preced

ing one, concerning the scope of participation by various groups. Em

powerment could be great for relatively inconsequential choices, such
 

as where to build a cooperative's new storage sheds, and yet minimal
 

for controlling the actions of the cooperative's director, who may be
 

engaged in corrupt practices or may sell farmers' produce at below

market pricep. In any assessment of empowerment, then, it will be ap

propriate to consider how broad or significant are the decisions, im

plementing contributions, benefits and evaluations that people have
 

some control over, and how important are those they do not.
 

2. Examples of Interactions Among Characteristics
 

We can illustrate some of the interactions among characteristics
 

of how participation occurs by giving three examples of different pro

files of participation in possible projects. The seven characteristics
 

could be elaborated at considerable length for each of the projects,
 

but we want here to keep the illustrations fairly simple, so the de

scription is fairly cursory. Readers can surely imagine details that
 

would fill in the descriptions which we sketch below.
 

Example A: Members of a cooperative dairy society organized at
 

the instigation of a larger livestock improvement project's staff have
 

full control over the quantity of milk to be bought from each member,
 

the price to be paid for it, the market where it is sold, and the price
 

it is sold at. Technical advice provided by the larger project is sub

ject to the society's direction. However, the livestock project manager
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selects the cooperative's manager and the membership cannot remove 
him
 

can request his removal if his perof their own accord, though they 


The milk processing equipment, as
 formance is thought unsatisfactory. 


milk cans and dellvery trucks, are owned by the 
livestock pro

well as 


a price

ject and the cooperative pays the project for their use 

at 


fixed by the project director.
 

run by the
 
Example B: A comprehensive new-variety package project 


government orders all farmers in each of the ten 
project areas to join
 

The project director determines what crop the
 a marketing cooperative. 


the price they are to pay for inputs and
 farmers will grow, as well as 


Cooperative members must
 the credit terms for financing those inputs. 


sell their produce to the cooperative at prices also 
set by the project
 

to what crops
Farmers do not participate in the decision as
director. 


are to be grown, when they will be planted and harvested, 
or on finan

cial arrangements surrounding the management of the cooperative, run by
 

someone from outside appointed by the project director. 
Farmers' par

ticipation is restricted to relatively forced implementation 
with a
 

personal share in whatever benefits result.
 

A project charged with building health clinics decides
 Example C: 


on the basis of regional planning exercises which towns 
are to have
 

health clinics. Once a town is selected, a project staff member calls
 

a town meeting_ for the purpose of establishing a community self-help
 

The committee is established in accordance with the organi
committee. 


Under it the local
 
zational format determined by the project staff. 


citizens elect representatives who advise the project's mobile team on
 

the five basic
 
where in the town the clinic is to be built and which 

of 
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designs is to be used. The committee is charged with raising 50 per
 

cent of the funds needed to build the clinic as a precondition to get

ting construction started. This money can be raised in whatever man

ner is determined by the committee. All construction personnel are
 

under the control of the project as are the building materials and
 

self-help funds. When the clinic is completed, it is deeded to the.
 

town municipality which is required to organize a Health Committee,
 

which must raise funds for medical. supplies and half of a nurse's sal

ary. The project provides a nurse, whom the Committee can veto but
 

not dismissed.
 

Table IV-3 on the next page summarizes in tabular form the "how"
 

On the basis of
dimension of participation for these three projects. 


our review of the literature and our working group discussions, we be

lieve ic highly probable that each of these characteristics of how par

-ural development project,
ticipation occurs will be relevant to any 


tho,,gh in analyzing participation in a particular project, not all would
 

Which ones should receive attention would depend
have to be studied. 


on the nature of the project, its objectives and its mode of operation-

whether coercion was a relevant possibility, for example, or whether
 

regular versus intermittent participation was an issue of importance.
 

It seems clear that these various characteristics often affect or
 

channels for indirect participation
reinforce each other. If there are 


in decision-making through representatives, the need for formal organi

zation rises and the time required for participation by most persons in 

the project, at least with respect to dcc!sion-making, will be de-


Or an increase in the number and range o. activities in which
creased. 




TABLE TV-3: ILLUSTRATIVE PROJECT COMPARISONS FOR "HOW" DIMENSION OF PARTICIPATION
 

:NITIATIVE 


',DUCEMENT 


FRUCTURE 


IANNELS 


.!RATION 


OPE 


IPOIERMENT 
)ecision-making 

[~mplementation 

ionefits 

:valuation 


PROJECT A: DAIRY COOP 


Top-down impetus in initial stages, 

but delegation of initiative sub-

sequentlv 


Financial return to coop members 

produced voluntary participation 


Formal organization; simple struc-

ture, with manager only special-

ized role 


Direct participation by members 

affecting price and other deci-

sions, also in implementation 


Continuous, regular participation, 

daily in sales of milk, monthly in 

coop meetings 


Limited scope, concerning only 

dairy-related matters (e.g., no 

veterinary services) 


Significant power 

Significant power 

Significant power 

Potential power 


PROJECT B: IiYV PACKAGE PROGRAM 


Top-down impetus 


Enforced membership in cooperative; 

receipt of credit obligated farmer-

to sell produce to coop 


Formal organization; complex struc-

ture with ten coops 


Direct participation in implementa-

tion only, not in decision-making 


Indefinite and irregalar participa-

tion 


Limited scope, concerning intro-

duction of new IIYVs only 


No power 

Potential power 

Some power 

No power 


PACKAGE C: HEALTH CLINIC
 

Top-down impetus; some bottom-up
 
initiative as condition for pro
ject.
 

Provision of services to whole
 
community; outside resources to
 
"match" those mobilized in com
munity
 

Formal organization; simple struc
ture, with Health Committee chair
man only specialized role
 

Direct participation in contribu
tions, indirect through Health
 
Committee
 

Initial one-time contribution to
 
building fund, but continuous
 
fund-raising for support; regular
 

meetings
 
Limited scope, concerning health
 
care, though participation in var
ious spects of delivery
 

Moderate power
 
Moderate power
 
Significant power
 
Moderate power
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there is participation will usually raise the amount of 
time involved
 

in participation. While these and other relationships among the "how"
 

characteristics are quite understandable, how they affect each other
 

under various specific conditions is not well.--!nown. This is because
 

there are few case studies of participation in rural development pro-.
 

jects and little comparability among those that exist. 
 That these di

mensions deserve attention in order to make more sense of the "who" and
 

"what" of p:art.icipation is evident to us on the basis of work to date.
 



Chapter Five
 

EFFECTS OF PROJECT CIIARACTERISTICS ON PARTICIPATION
 

emphasis on intensity of services in an early stage

of [project] development may also divert scarce manpower and
 
financial resources away from other regions 
or activities
 
in many cases the objective of mass participation of low
income groups may be better served by a more equitable dis
tribution of resources at the outset to ensure a minimum level
 
of services and institutional development for removal of the
 
most critical constraints before a few regions benefit from
 
substantially greater allocations.
 

Lele, The Design of Rurn! Development
 
(pp. 185-186)
 

Having delineated the three major dimensions of rural development
 

project participation, we turn to a consideration in the next two 
chap

ters of the context in which participation occurs--or is to 
occur.
 

This involves analysis of project characteristics and of the task en

vironment. 
 For purposes only of developing measures, we could have
 

stopped with "who," "what" and "how" since these encompass the essen

tial elements of participation. However, if we wish to expand our
 

knowledge of participation-how and why it 
occurs 
and with what effect
 

--we need to 
take ocher elements into account. As stated already, our
 

task in this working paper is not 
to develop explanations of the causes
 

and consequences of participation, so our attention given 
to project
 

and environmental characteristics is not intended to provide such ex

planations, even 
though such an effort should be undertaken.
 

We see that devising appropriate measures of participation requires
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some consideration of its context. Some rural development projects by
 

the nature of their organizaLion or assigned task may offer little
 

scope for participation in general or they may be amenable only to cer

tain kinds of participation or participation hy certain groups. Simi

larly, certain task environments may be facilitative and others re

strictive for participation, or may inhibit certain kinds of participa

tion. In attempting to measure rural development project participation,
 

one should use only appropriate indicators of who, what and how, ones
 

which reflect meaningful categories of participants and activity. !he
 

purpose of this chapter and the next is to examine project characteris

tics and the task environment as they respectively affect the possibili-

ties of participation.
 

As seen in the following discussion, there is a wide range of
 

project characteristics to be considered. At one level, one can look
 

at the way project links to the national center, to ministries or to
 

donors affect participation possibilities or at the oroject desi rn it

self. The latter will include administrative organization and scruc

ture, resource requirements and availability, as well as the specific
 

task being undertaken--a backyard poultry project, all-weather farm-to

market roads, a marketing cooperative, or whatever. The characteris

tics we elaborate in this chapter deal variously with these differenit 

aspects of any rural development project. 

To illustrate how different kinds and organizations of development
 

activity affect possibilities for participation, we can contrast two
 

tubewell irrigation projects, one involving hand-sunk tubewells with
 

locally-made diesel engines where these have become popular, and
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another which is more complex, employing sophisticat(:d drilling rigs
 

and higher power engines. In the first project, provided that the
 

water table is high and digging fairly easy, local participation in
 

the placement of wells and in implementation can be expected to be
 

fairly high if the project is so oriented. In the latter project, tech

nical considerations come in which limit the scope of participation in
 

both decision-making and implementation. In practice, ruling out par

tipation, at least in decision-making, on the grounds of complex techni

cal requirements is likely to have effects on participation in benefits
 

such as overlooking distributional considerations--unless there are some
 

opportunities provided for local inputs into carrying out the project even
 

if local residents and leaders have little say in the overall design of
 

the project. It might be that such a highly technological project,
 

because it limits participation on the "input" side, should be more
 

carefully designed to get participation in evaluation so there can be
 

effective fredback for the project re-design in the event it is not
 

meeting local needs. This consideration speaks to the project's link

ages and organization, characteristics complementing the nature of the
 

task at hand.
 

This example shows how certain project characteristics affect the
 

"what" of participation. Other characteristics will affect the "who"
 

*We will leave aside the question whether the latter is technolog

ically necessary and appropriate. For an analysis of such projects in
 
Bangladesh contrasting two technological "packages" and including some
 

consideration of the implications for participation, see John W.
 
Thomas, "The Choice of Technology for Irrigation Tubewells in East
 

Pakistan." in C. Peter Timmer, et al., The Choice of Technology in
 
Developing Count'Ieus: Some Cautionary Tales (Camhridge: Harvard Insti

tute of InternaLional Development, 1975), pp. 31-57.
 



or the "how." Our purpose in addressing this issue of characteristics 

is to make measures of participation more sensitive to specific situa

tions that hinder or promote participation, to avoid the kind of gen

eralized approaches to measurement that are bound to be misleading be

cause they neglect the implications of context. Different activities
 

have different meaning or significance in different contexts. Even
 

providing women with a small voice in decision-making in a society
 

where they have been previously excluded represents a significant in-

crease in participation, more important than a larger increase for wo

men in a society where they have already been exercising considerable
 

authority.
 

There will, of course, be considerable differences in the way pro

jects are designed, quite apart from the nature of the task at hand,
 

for example, in the case of building rural schools. Whether
 

schools are what is needed most--relative to other possible programs-

can be decided by government officials in the capital by themselves or
 

with some degree of local participation. Whether the building of
 

schools will involve local labor or material contributions will depend
 

on the design of the project, how much uniformity is expected in the
 

completed schools, how quickly they must be done; therE may be only
 

general guidelines for construction, possibly blueprints, or maybe pre

cast buildings are to be put up by the project's own staff.
 

Some projects by their very nature will require more participation
 

than others. It might be quite easy to build a meat canning factory in
 

a region without any local participation. But ensuring an adcquate sup

ply of animals for slaughter presents problems of participation. Theoe
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might be approached through some consultation with local leaders and
 

A more "participatory" approach
herdsmen bcfore the factory is built. 


a livestock marketing cooperative.
would be to support formation of 


In this case, one would expect to apply different measures of partici

case. Even if the cooperative were not living
pation than in the first 


up to its participation potential, it could still be, of course, that
 

the latter project had more participation than when only consultation
 

of local people was involved. In either case, participation in bene

fits could and should be assessed, and some attention should be given
 

to whether there is in either case--especially the former--any partPi'

pation in evaluation.
 

This raises the question of whether or not a project has a speci-


Few projects will have
fic partipation "component" built 	into it. 


(except for benefits), but often parparticipation as an end in itself 


a project's strategy to achieve
ticipation will be an explicit part of 


its task objectives. For example, a production project may include the
 

formation of a cooperative, a farmer's association or a women's club,
 

or an existing organization may be incorporated into the project's ac

tivity. Many of the indicators of participation, at least for decision

to such organized
making and implementation, are most easily applied 


a project's purposes. But the various
vehicles for involving people in 


specific
dimensions of participation apply even to projects ha\ing no 


participation component. Decision-making and implementation are neces

sary in any project, and one can and should look at these activities
 

to determine what if any local participation is occurring in them.
 

Similarly, parti ipation in benefits and cvaluatioi. should be assessed
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for any project, whether or not there is a formal structure for organ

ized participation. The following figure suggests interaction between
 

the general development components of a project and a specific parti

cipation component if such as provided through explicit mechanisms.
 

GENERAL DEVELOPMENT COMPONENTS
 

Increased food grain production, I
 
irrigation system construction,
 
road building, pountry project,
 
etc. FEEDBACK
 

-,0 r -- - Effects of participatio;i
on project design
 

SPECIFIC PARTICIPATION COMPONENT i-

Cooperative society formation, I 
self-help association, stimiation -- - j 

. to obtain new inrut3 as 
individuals, etc. 

A. Analyzing Project Characteristics
 

Rural development involves a great variety of project types. These
 

include introducing new seed varieties, building farm-to-market roads,
 

upgrading livestock, protecting crops improving water supplies and up

grading the status of women.* The variety of such projects is so great
 

*LiLerature surveyed in this study included information on such
 

projects as: poultry, livestock, grain, fruit and vegetables, fibers,
 

tea or coffee, fisher.es, forest products, crafts, small business, rural
 

http:fisher.es
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that we decided not to map out a set of participation-affecting char

acteristics for each one. One alternative, to arrive at some generali

zations, was to locate particular clusters of project types. A review
 

of the literature indicated this could be done by distinguishing dif

ferent types according to (1) project structure; (2) project function;
 

or (3) project characteristics.
 

The first approach, which has been followed by the World Bank,
 

would classify projects according to structure into such divisions as:
 

(a) integrated rural development projects, (b) minimum package pro
, 

grams, and (c) sectoral projects. After consideration, we found this
 

categorization not inclusive of the range of projects to be covered,
 

occasionally somewhat vague, not mutually exclusive, and not neces

sarily relevdnt to the participation profile we were attempting to de

lineate.
 

A classification scheme based on function seemed initially more
 

promising. For this we classified rural development projects as to
 

whether they related primarily to: (a) production, (b) social ser

vices, or (c) infrastructure. But we found this created difficulties
 

similar to those inherent in the first approach. Within a category
 

such as social service projects, there were many projects that differed
 

greatly from one another. For example, it appeared that project
 

industry, cooperatives, community development, credit, marketing, stor
age, irrigation, roads, bridges, water supplies, transport, housing,
 
health, education, and rural electrification.
 

*See Rural Development: Sector Policy Paper (Washington, D.C.:
 

International. Bank for Reconstruction and Development, 1975). An ex
ample of the application of this scheme is seen in Lele, The Design of
 
Rural Development.
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effects on and requirements 
for participation would 

be quite different
 

for such health programs 
as malaria eradication, 

maternal and child
 

health care, and immunization.
 

Beyond this, realizing 
that the three dimensions 

we had already
 

elaborated were already 
fairly complicated, we 

concluded it would be
 

try to provide a list of characteristics 
that could be gen

better to 


At least with such a list 
one could check
 

eralized to any project. 


for any ways that particular 
project might require some 

modificacion
 

in the expectations and measurement of participation. 
Hence, we did
 

not go on to elaborate 
the implications of "functional" 

differences in
 

project type and instead 
developed a classification 

of general project
 

These are listed and 
illustrated in Table 

V-1.
 

characteristics. 

the task or produc-


Some of the project characteristics 
pertain to 


tion technique involved, 
and others to the way 

the project is organized.
 

resources required in a
 

We have identified the 
(1) technology and (2) 


parti

project as having entrv 
effects, influencing who 

will be able to 


The specific task'un

cipate at what phases 
of a project, and who 

not. 


dertaken in a project, 
and the way it is undertaken, 

will also determine
 

the benefits to be derived from it, 
and the (3) tangibility, 

(4) proba

from the pro
(6) distribution of benefits 


bility, (5) immediacy; 
and 


ject will have an impact 
on what kind of participation 

can be expected
 

its (7) linkages
 
The dcign of a project 

in terms of 

and from whom. 


and (8) flexibility will 
further condition participation, 

as will the
 

in terms of (9) accessibility 
and (10)
 

administration of a project, 


these factors in and 
of themselves may be 

decisive
 
None of 
coverage. 


but their effects should 
be anticipated
 

influences on participation, 


in choosing and assessing 
measures.
 



TABLE V-i: MAJOR PROJECT CHARACTERISTICS AFFECTING INDUCEMENT AND ABILITY TO PARTICIPATE
 

CIARACTERISTIC IDENTIFYING CONCEPT .EXAMPLES OF EFFECTS
 

1. Technological Complexity Technology A cooperative society organized for a comprehensive package program
 
that requires complex accounting and marketing practices may exclude
 
certain, less educated persons from leadership roles and thus bias par
ticipation toward local merchants or professionals.
 

2. Resource Requirements Resources A mechanized cultivation project may require participants to have a
 
certain minimum amount of land to be eligible for ttactor services,
 
thereby excluding persons with less land. Similarly, credit scherces
 
requiring collateral may exclude tenants from participation.
 

3. Tangibility of Benefits Profitability Farmers already actively participating in cash crop economy may enter
 
into a project offering yield increases of 25 per cent, while more
 
"traditional" farmers may not come into it unless they can see yields
 
as much as double their present ones (the reason for this may depend
 
on characteristics 4 & 5).
 

4. Probability of Benefits Risk Factors Larger owner-cultivators may be more likely to participate in a cotton
growing project than are smaller cultivators Lecause the former will
 
still have enough land to grow food for their families in case the new
 
cotton crop fails or the-price drops (risky projects discourage cer
tain participants).
 

5. Immediacy of Benefits Payoff Period Farmers are more likely to be willing to participate in building a
 

bridge that helps them get their crops to market than to get involved
 
in a reforestation project, the benefits of which will take a long
 
time to result. 

6. Table continued on next page... 

C 



BLE V-1: (continued). 

XR CTERISTICS IDENTIFYING CONCEPT EXAMPLES OF EFFECTS 

Distribution of Benefits Equity Poultry project requiring certain capital investment from participants 
(related to characteristic 2 above) is likely to have more restricted 
participation in all phases than one providing week-old chicks free or 
cheaply to all who want them. 

Program Linkages Comprehensiveness Women's participation in a population control program is likely to be 
greater if it is connected to a child care program; farmers' use of 
fertilizer is likely to be affected by its being connected to a credit 
program. 

Program Flexibility Adaptability An adult education program in which there is no provision for local 
input could well lose participation if it was unable to respond to 
local demands for a voice in selection or removal of teachers or de
sign of lessons. 

Administrative Structure Accessibility A project to promote local handicrafts is likely to attract more par
ticipation if artisans can meet with and get suggestions acted upon by 
those persons who control the staff and funding for the project (this 
may relate to the preceding characteristic). 

Administrative Coverage Intensity A low ratio of extension workers per 1,000 farmers will likely have an 
effect on the participation of the latter as the intensity of inter
action and services associated with the program will be lower; it is 
possible, on the other hand, that too high a ratio may discourage far
wer participation in decision-making. 
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B. Entry Effects
 

1. Technological Complexity
 

Most projects use or seek to promote some form of technology with
 

a given level of complexity. The essential concern in assessing this
 

such but rather the differproject characteristic is not the level as 


ence between that of the project and that which persons in the project
 

area are familiar with. This difference would be obvious where a pro

ject attempted to introduce large fishing vessels, fish-searching radar
 

and large net systems Lo a coastal people who hitherto had cast nets
 

while wading out from the shoreline. But in many projects, less ob

vious differences need 
to be taken into account.
 

From any consideration of this subject it is quickly apparent that
 

the less the difference between The community's present level of tech

nology and that of the project, the greater the potential for partici

pation in the decision-making, implementation and evaluation phases of
 

And while it is less likely to affect benefits, it seems
the project. 


true that complex technologies are more difficult to diffuse, particu

larly among poorer members of a society.
 

Factors contributing to technological capacity within a community
 

are literacy, numeracy and vocational skills, particularly machinery re-


In most rural areas, these skills are unevenly distributed and
pair. 


affect the ability of various members of the population to be involved
 

in a project. These effects can be illustrated by considering three
 

major categories of technology: (1) scientific, (2) administrative,
 

(3) organizational.
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Scientific technological differences could be illustratd by a pro

ject bringing artesian wells and ranching systems to a semiarid live

stock region, where previously, the local population moved their herds 

continually and the grea'b-majority of them were illiterate. In such a 

casie it is unlikely that they wc have initiated a request for the 

project, though they might have asked for water. They can play little
 

role in deciding where the wells are to be drilled or in the drilling
 

process, except as manual laborers in minor support roles. In addition,
 

while they may use the water for their cattle, they will probably lack
 

the skills to maintain or repair che pumping equipment. Beyond this, a
 

move toward more settled ranching practices requires not only a differ

ent set of production assumptions, but goes against the iron law of the
 

desert--that mobility enables them to survive hardships. While more
 

modern ranching techniques are not necessarily very complicated, they
 

may be too different and appear too complex to attract nomads' partici

pation. Moreover, the techniques of ranching are so unfamiliar that
 

participation in most decisions, at least for some time, would be largely
 

token. Some decisions might, however with appropriate explanation, be
 

capably inade by the nomads or their leaders.
 

Administrative technology is often a block to participation in
 

cooperative credit or marketing societies. A project organizing such
 

cooperatives may be designed by a specialist in business adminiscration
 

and establish guidelines requiring complex skills in accounting, plan

ning and markec evaluation. Frequently, these skills are called for by
 

national laws or codes governing cooperatives. These may be so techni

cal that local persons are unable to serve as cooperative managers even
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And in such cases, the corplexities may 
be
 

if interested in doing so. 


great enough that members 
of the cooperative do 

not understand the is

sues on which they vote 
or cannot evaluate the performance of the 

coop

between knowledge and 
expected
 

This "gap" 

erative or its management. 


practice is bound to have an 
effect on participation.
 

Alternatively, differences 
in organizational technology 

can be il

lustrated by the attempt 
to form peasant associations 

in a -formerly iso-


Such
 

lated region of subsistence 
farmers as part of 

a national network. 


a region may have a fairly 
complex system of clans, 

tribes or voluntary
 

associations but still 
lack persons with the 

requisite ("modern") 
organ-


Peasant associations 
introduced
 

izational and administrative 
skills. 


into such an area may 
be too different, and 

patently complex, to 
be at

tractive because of requirements 
for regular meetings, 

by-laws, rules of
 

When a project design 
imposes such a systert, 

it
 

order, reports, etc. 


the stimulation of rather
 

risks rejection by the 
local population or 


meaningless token participation 
in which local people 

go through the mo

tions expected of them 
but without making their 

activities effective.
 

a rule, the more a project's 
task-whether providing 

an input
 

As 


some goods and services 
to be utilized--comDlements
 

for production or 


existing practices in 
an area, the greater 

the probability that the lo

cal population will accept 
the project and enter 

into appropriate par

(The same applies to project organiza

ticipation associated 
with it. 


tion that is relatively 
compatible with familiar 

methods of operation.)
 

seems useful to distinguish among 
project tasks and
 

In this regard, it 

(3) foreign.
 

(1) complementary, (2) 
substitute, or 


methods that are 


The latter characteristic 
is illustrated by the 

example given above of
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artesian wells and ranching practives to make sedentary a nomadic popu

latium1. Substituting new breeds of cattle rather than upgrade the 
type
 

of animal the pastoralists have tr ditionally worked with illustrates
 

the second. This may be easier than introducing new lines of produc

tion, such as poultry or sheep, in place of their cattle herds 
(perhaps
 

to preserve deteriorating rangeland). While substitute activities may
 

be somewhat more amenable to participation than foreign ones, this is 
a
 

matter of degree, and complementary activities offer the best prospects
 

for participation, e.g., tick-dips to improve the health of existing herds.
 

HigJ-yielding varieties, fertilizer and credit are often comple

mentary with traditional maize or wheat growing practices. 
Once such
 

new activities have been introduced, further complementary things such
 

as storage bins may be added 
to the package of practices. In fact, if
 

a cooperative society has been formed in connection with the program,
 

it may move toward establishing its own trade and consumer goods store,
 

a component that might have been viewed as 
foreign at the time the pro

ject began. This is to 
say that what qualifies as "complementary" is
 

always something relative to what people's experience has been.
 

The same principles apply to more direct participation components
 

of a project. Initially, the local population may find the idea of
 

electing representatives by ballot to govern their cooperative alien to
 

their community's norms. 
 Or the idea of written by-laws and majority
 

votes may seem unattractive to 
a peasantry whose traditional associa

tions operate only on consensus decision-making principles. But if the
 

cooperative is establi:ihed in keeping with existing practices, 
the jus

tifir.ation for things like secret balloting or written rules 
can be made
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apparent as dissatisfactions arise from problems associated with the old
 

practices. There are many ways that a project's "technology" may come
 

into conflict with established experience and knowledge or may be made
 

compatible with them. Both in project design and in assessment of par

ticipation, the various effects of scientific, administrative and organ

izational technology should be considered.
 

2. Resource Requirements
 

Project formulations often limit the scope and intensity of parti

cipation by setting resource preconditions that exclude various members
 

of the rural community. This probably seem self-evident, but it is some

thing that could be neglected in developing measures of participation if
 

not pointed out. Land, capital or labor-requirements, seen on one hand
 

as "inputs" for implementation of a project, may on the other hand turn
 

out to be barriers to participation in other respects. Under this head

ing, one could also consider time as a requirement, but it is not a re

source in terms comparable to the others named.
 

We have given the example already of a mechanized ploughing service
 

for which owning more land than a certain acreage is required for par

ticipation. (The requirement may be a matter of law or regulations or
 

of practicality if it is not economical for a smallholder to get involved
 

Though often referred to as a resource, time is more a unit for
 

measuring other things like the amount of labor or other activity a per

son can contribute, or the period for which the use of capital is given.
 
.Competing demands on one's time may mean that one is not able to give
 
attention, support or, more important, effort to further a particular
 
goal. Giving onl.v tiie does not do anything for anyone; there must be
 
something more tangible given during the time in question.
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with the program because his fields are too small or scattered.) Indeed,
 

it could be that the resource requirement serves 
in fact to cause "de

participation" for some members of the rural community.* 
 In the example
 

given above, resource requirements for mechanized ploughing could lead
 

to a situation where large landowners evict their tenants. 
 Land as col

lateral for credit or membership fees for a coop or user fees 
for
 

a health clinic can constitute resource barriers to participation. 
 The
 

requirement that all individuals or households contribute some 
labor to
 

a community works project can have a similar effect if such inputs of
 

work are made a condition for benefiting from the project, such as a
 

piped water supply. The contribution of labor or money or land 
can be
 

considered as participation as we have presented the basic concept in
 

previous chapters. Here we 
call attention to the possibility that 
re

quiring such contributions from groups for which these represent a hard

ship can raise impediments to participation in other respects. 
So the
 

specification of participation measures 
should be sensitive to this ques

tion o 
rerource requireme ts 
set by a project.
 

C., Benefit Effects
 

1. Tangibility of Benefits
 

We assume on 
the basis of widely accumulated evidence by now that
 

rural people act generally as economically motivated persons, 
a view not
 

*On the general phenomenon of "de-participarion" in many contemporary African countries, see Nelson Kasfir, "Departicipation and Political
Duvelopment in Black African Politics," 
Studies in Comparative International Development (Fall, 1974), pp. 
3-25. He takes a more 
sanguine
view of 
the implications of de-participation for development, however,

than we would.
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widely held a decrde ago when values and culture were generally thought
 

to determine participatinn and adoption of innovations. Seeing such
 

motivations as important, we would expect the profitability of a pro

ject-its total benefits minus the costs to persons receiving those
 

benefits--to have a strong bearing on participation. Actually, although
 

we identify this variable in terms of profitability, we recognize that
 

benefits may be non-economic and would include these also in so far as
 

they are regarded by recipients as trngi.ble, real, significant. We are
 

quite aware that "Western" perceptions of what constitutes "profitabil

ity" can be quite different in various situations from those of local
 

people. Thus we would characterize this variable basically in terms of
 

"tangibility," and would advise that consideration of it take account
 

of what local people regard as beneficial.
 

Profitability of course pertains to participation in benefits, af

fecting the amount of benefits that will result. But our concern is
 

more for its effects on participation in decision-making and implementa

tion. When one finds marked variations in who participates in these ac

tivities, it is advisable to examine any differentials in profitability
 

within the population. It must be stressed that what one looks for are
 

net benefits. The loans made in connection with a high-yielding variety
 

program at 20 per cent may be 5 per cent below the prevailing local
 

credit rate and yet not be more attractive. Farmers borrowing from a
 

powerful landowner might find the patron-client advantages of protection
 

and good will gained from that source worth more than the saving of a
 

few percentage points in interest. On the other hand, if the program
 

can operate making loans at, say, at 12 per cent, this differential
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could be sufficient to motivate farmers to participate by joining the
 

program.
 

A further consideration with respect to net benefits is the fact
 

that in some programs, persons can get benefiis without paying some or
 

all of the costs of participation--the "free rider" effect..* A farmer
 

may learn how to prepare his seedbed and grow new varieties of wheat by
 

watching his neighbor after the latter has joined the cooperative, paid
 

his dues, attended meetings and contributed time to build the coopera

tive headquarters-cum-warehouse, providing that he can buy enough HYV
 

seedgrain to plant his fields the next year. 
Where "free rider" ef

fects are possible, one should look at the amount and incidence of par

ticipation costs so as 
to be better able to ascertain net profitability.
 

Certain kinds of participation-such as the use of the HYV--become more
 

profitable for being able to avoid certain costs of participation--while
 

other kinds--associated with avoidable costs--would have uneven partici

pation. In developing measures of participation, then, a consideration
 

of "profitability" should help to choose measures 
that do not mask "free
 

rider" effects.
 

Finally, we caution that Western perceptions of profitability can
 

in various situations be quite different from those of local people.
 

This is a problem that goes to the very heart of undertaking cross

cultural analy5is and it cannot be dealt with in this paper. 
 But it is
 

simply a fact we should remember and a warning that we should be cautious
 

in making judgments about "profitability" in different contexts.
 

This is discussed incisively in Olson, The Logic of Collective
 
Action.
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2. Probability of Benefits
 

some possi-

In virtually all developmental 

undertakings there is 


probability, that the benefits 
anticipated will not be 

ful

bility, even 


least not fully realized 
by all participating in 

the
 

ly realized, or at 


To state the issue conversely, as 
it is usually put, there
 

*undertaking. 

loss if anything
 

some risk in most undertakings, 
some probability of 


is 

to be achievcase if any gain is 


is usually the 

is invested in them, as 


an
 

Thus, the likely benefit 
that can realistically 

be expected as 


ed. 


incentive to persons to participate in decision-making, 
implementation,
 

is invariably something 
less than what is attainable 

through the
 

etc. 


The possible benefit must 
be at least implicitly 

dis

project's activity. 


counted by the probability 
that there will be a loss 

rather than a gain,
 

or at least that the 
predicted benefit will 

not fully materialize.
 

more work on small farmer 
behavior with respect to 

agri-


More and 


a significant factor affecting
 

cultural projects indicates 
that risk is 


And in fact, its effects on participation 
in pro

people's performance. 


stand a loss
 

are uneven, since smaller 
farmers cannot afford or 


jects 


can larger ones.* There is not much that 
need be said
 

as easily as 


about risk, since its significance 
should be quite apparent, 

other than
 

that some projects present 
larger risks than others 

that anti

to note 


Expectations of participation
 
cipated benefits will not 

materialize. 


:This and related factors 
are discussed usefully in DAI's study of
 

74-87. They go in-


Stratcies for Small Farmer Develonment, 
Vol. I, pp. 


sources of risk--the physical environment 
in terms of cli

to various 

mate, terrain, rainfall, etc. 

and institutional considerations 
such as
 

in certain
the risk ir.herent 
as well as
land ownership,
possible loss of 
activities associated with 

a particular devel
or


production technologies 


opment project.
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should be adju ,td accordingly. And in sorting up measures of partici

pation, more than the tangibility or immediacy of gains should be con

sidered.
 

Risk factors are not the same throughout a population--resource
 

bases differ, locations differ, management skills differ. A maize pro-


Ject offering farmers the possibility of a 50 per cent increase in yield,
 

but with a 10 per cent chance of failure if the rains do not come soon
 

enough after planting and fertilizer application, looks very diff,.rent
 

to a poor tenant cultivating 2 acres and a landowner farming and/or
 

renting o'it 20 acres. The former knows he and his family can probably
 

survive with his time-tested seeds even if the rain does not come
 

promptly, and he will not have lost the cost of the seed and fertilize..
 

The latter can use the new seeds on half his land and the old seeds as
 

insurance on the remainder. Such differences in the effect of risk
 

should be weighed to appreciate the impact this can have on var.,)us
 

groups in a project. Risk acts as a deterrent to participation by those
 

who cannot afford to bear it, while its converse, the probability of
 

benefit, serves as an incentive for those who have sufficient resoucces
 

to gamble. To be sure, this factor interacts with the one previously
 

discussed, as the magnitude of possible benefits i.; also an important
 

consideration possibly off-setting considerations of risk to some e:xtent.
 

3. Immediacy of Benefits 

A third dimension of project benefits t:hat can impinge on people's 

preparedness to engage in participation in one .ay or another concurns
 

what is commonly known as payoff period--how soon before benefits can
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be realized from project activity. This period is a result of the type
 

of project at hand, its level 
of technology and the resource commitment
 

made by the government and by local people. 
The length of time required
 

before benefits accrue to participants affects in various ways the scope
 

and intensity 0f participation. 
We would expect to find participation
 

in benefits greater where the period is short, but participation in
 

other phases of a project would probably also be encouraged. In much
 

the same way that risk factors discount the expected value of project
 

benefits, so does a delay in receiving benef.ts.
 

A food-for-work project 
can have both short and long payoff periods
 

when the work involves planting tree seedlings. The food, no doubt, mo

tivates rural people to participate in the effort more than the expecta

tion of wood sales twenty year.: in the future. An attempt to mobilize
 

a community into soil conservation efforts is affected by people's re

alization that deterioration of their farm land is a long-range result
 

of inaction. 
Only if this long-run damage is clearly understood is par

ticipation likely. An organizer of women's clubs might find it diffi

cult to promote nutritional programs when the benefits take 
a long time
 

to appear in 
the form of stronger and healthier children, whereas a
 

program to build 
a bridge may be short-term enough to stimulate action,
 

particularly if local farmers and merchants realize its effects 
on
 

transportation costs and market linkages. 
 One way to promote partici

pation in a nutrition program is to aim at 
some improvements that can
 

be recognized quickly in terms of health or energy.
 

The reason for considering this factor is not 
to suggest that all
 

projects aim for the shortest possible payoff period. 
Clearly such a
 

http:benef.ts
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decision rule would lead to forgoing 
 many possible developmental
 

changes that require considerable time for achievement. Rather it is
 

to suggest that assessments of participation take payoff period into
 

account, especially where some groups face a longer period than do
 

others.
 

4. Distribution of Benefits
 

A question that must be asked in evaluating the scope and intensity
 

of participation is whether all members of a given population can bene

fit equally, if certain groups can benefit more 
than others or if cer

tain groups can benefit only at the expense of other groups (zero-sum).
 

Is a child health project open to all people or only those who 
can pay
 

the nominal service fee? Do extension agents give advice only 
to farmers
 

obtaining improved seed or 
to all wheat growers in an area regardless of
 

the origins of their seeds? 
Are many farmers uninterested in attending
 

community development association meetings because most activities un

dertaken by that association benefit the townsmen?
 

The relcitionships between distribution and participation are quite
 

complex, and it is not clear that greater equity in project benefit dis

tribution contributes to more participation because the very principle
 

of equity is relative. If the initial distribution of benefits in an
 

area 
is unequal, then a project design that distributes benefits equal

ly 
to all will only reinforce that initial distribution. 
On the other 

.hand, there will likely be resistance to a project which "discriminates" 

in its spread of benefits from those who are excluded. A coopcrative 

credit program that involves only farmers with less than 5 hectares will
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have a different participation profile from one that makes credit avail

able to all farmers in the area. We are not arguing in this analysis
 

for one kind of distribution or another but only pointing to the need
 

to consider benefits' distribution when trying to assess participation.
 

D. Design Effec's
 

1. Program Linkages
 

It is probably easier to stimulate participation when a project has
 

several complementary components, though there can be contrary effects.
 

One would expect, for example, greater success with a population control
 

program that builds on an established child care program, itself located
 

in a village health center, than with a population control program run
 

from a traveling van set up at the edge of periodic rural markets. Yet
 

little is known about how components reinforce each other, and it is
 

difficult to make blanket predictions about the effect of combining ac

tivities.
 

We recognize that some components can enhance participation in
 

other components of a project, or can block such participation. If a
 

project has only one component, such as a tractor plowing service, one
 

should consider whether additional components such as credit, seeds or
 

fertilizer would stimulate more involvement in the tractor program it

self. On the other hand, if a project has numerous programs, one should
 

sek to determine whether the cluster of components, or a particular
 

•component, might retard or advance participation. A population control
 

component attached to a child health program at a rural health clinic
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may lead Moslem men to prohibit their wives from even going near the 

clinic. So we only point out that measures of participation should be 

attuned to whether a project is single- or multi-functional.
 

2. Program Flexibility
 

In looking ai a project's achievement of participation, one should
 

consider how much scope and flexibility was provided for this in the
 

formulation of the project. 
 One which is rigidly determined in advance
 

offers little if any scope for participation in decision-making and it
 

probably permits little variance for participation in other aspects.
 

One can evaluate such a project negatively in terms of how much partici

pation it allowed for, but one should not have expected much more than
 

was found. 
Rather than critique the project's performance, attention
 

should be focused on its design.
 

Once a project is in progress, it may find members of the local
 

population or 
local leaders marching to its offices to demand certain
 

ch;Iviges in design or strategy. 
The most basic of these demands would
 

be for participation of various sorts where the project envisioned 
no
 

such participation at its inception. 
There is a serious question
 

whether the project director has then the flexibility to organize an
 

advisory board or to 
create other kinds of participatory channels. If
 

a project had such channels and local people demand more power, new ap

proaches or higher benefits, then the question is whether the project
 

has the flexibility to respond 
to these demands. We cannot predict 
as
 

a general rule what the response to inflexibility will be. 
 It could
 

be a retreat into non-involvement with the project or a persistence or
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an escalation of the demands, possibly accompanying them with threals
 

or use of force. The kind of response will vary with the situation and
 

how much people have reason to value participation in the particular
 

project. What we do know is that flexibility is an important feature
 

of project design with respect to participation.
 

3. Administrative Acces-.ibilitv
 

The way a project is organized, structured or administered will
 

have an effect on participation that should be considered in plans to
 

assess it. The more administrative complexity that a cooperative so

ciety member or a self-help volunteer perceives, the less he or she is
 

likely to see some utility in attempting to become involved in the pro

ject beyond some perfunctory level. To some extent this project factor
 

relates to thu channels aspect of "how" participation occurs, whether
 

direct or indirect. If a rice project is based on a three-tiered set
 

of cooperatives at local, district and provincial levels, and if the
 

local level is operationally quite cut off from decisions taken on pro

duction, credit and marketing at higher levels, the incentive for far

mers to be involved in decision-making and implenentation is reduced.
 

Aside from the matter of levels, sheer complexity in the participa

tion process will affect participation, probably adversely. A group of
 

local people selected at a town mecting to work with a market construc

tion project may be overwhelmed if project design characteristics are
 

too sophisticated, or if field agents of various ministries must sit on 

the committee to steer its deliberations. The consequence would be to 

discourage participation because thc project was designed in a manner 
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beyond local people's capabilities, even though similar results might
 

have been obtained with less exacting proccdures and more patience in
 

the process of engaging local people. Since there are a number of ways
 

to organize such committees, here is a range of effects of administra

tive complexities on participation. The effects of these complexities
 

need to be studied more, and as with other project characteristics, we
 

note here that designers, managers and evaluators need to be alert to
 

the effects of this one on participation.
 

4. Administrative Coverage
 

Oftentimes, participation in any of the four phases is contingent
 

on personal contact with project staff. In such cases, there are defi

nite limits to the scope and intensity of participation that can be
 

generated, as suggested in the quote from Uma Lele's book at the begin

ning of this chapter. This consideration is particularly evident where
 

skilled extension staff or community development personnel are scarce
 

and the costs for foreign.staff are very high. With staff presenting a
 

constraint, the basic choice facing project managers, if the choice has
 

not been made already by project de~.igners, is between extensive (but
 

thin) coverage or intensive (but limited) contact. Participatory ef

forts can also be hampered by limited access to materials or infra

structure. For example, cement for self-help projects may be distri

buted widely (but in small amounts, perhaps too small to have much ef

fect) or concentrated (prompting participation in only a few places).
 

Or roads for improving marketing may be many and of poor quality or
 

fewer and better but with lesser spread effect.
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In short, manpower, material and other considerations such as the
 

road network frequently force choices between offering minimum services
 

to a large number of services or maximum services to a few, though some
 

middle point may instead be chosen. Such choices have very definite im

plications for popular participation in a project. Efforts to devise
 

measures of participation must take into account the strategy adopted
 

in the project with respect to the choices between extensive and inten

sive coverage. This design feature, like others, should be weighed in
 

the construction of participation profiles. But looking at the project
 

itself does not provide enough perspective on the context of participa

tion. One needs to look also at the environment in which that partici

pation is to occur.
 



Chapter Six
 

OF TASK ENVIRONMENT ON PARTICIPATION
EFFECTS 

Since neither CADU nor WADU has built-in incentives 
for
 

in WADU is
 
committee members, it appears that the success 


due to the higher level of awareness of the Wolamo 
people
 

with respect to the projects' functions and to the facts
 

that the Wolamos have historically been socially 
cohesive
 

and have traditionally been familiar with group 
actiou
 

and organizations.
 

Lele, The Design of Rural Develop

ment (p. 89)
 

If it weren't for the climate, mountains, crops,
 

governmental system, social organization and 
culture, this
 

place would be just like Kenya.
 

Attributed to allegorical project
 

director in Ruritania
 

a re-

The physical setting, the social system and 

the history of 


gion have pow rful and often subtle effects 
on the participation pos-


The purpose of this
 
sibilities and performance of a given project. 


to analyze those factors in the task environment 
with a view
 

chapter is 


to helping make explicit the recognition 
of enormous differences be

tween developing countries and often between 
various regions within
 

We want to be sure that applications of the 
analytical


each country. 


framework presented in previous chapters are not attempted without
 

regard to the environment in which a project is undertaken.
 

Surely any analsis of the task environment 
can become an endlessly
 

absorbing undertaking in itself, and it is 
not our intention to make
 

such analysis the principal focus in measuring participation. Rather,
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we 
see such an analysis as helping to screen out irrelevant or less

than-meaningful indicators and to select measures suited to 
the given
 

situation. We recognize that there are many ambiguities in any selec

tion, as persons may not agree on what the nature of the task environ

ment is.* Still, to ignore it in an analytical framework such as ours
 

would be to assign it zero value (or influence), and that would be
 

quite mistaken. One of the areas in which social science theory and
 

experience is weakest is in tracing the linkages between the physical
 

and social environment, on one hand, and the organization and perform

ance of specific activities, on the other, and we suggest this 
as a
 

priority area for systematic field research. For now we must limit
 

our analysis to delineating the variety and general significance of
 

environmental effects.
 

Most mission chiefs and project directors probably come to feel
 

that the country they are working in and its development problems are
 

unique. But when it comes to working within that environment, like
 

anybody else, unless they have long and varied experience in that
 

Having reported the observation introducing this chapter, Lele
 
in her comparison of two Ethiopian agricultural development-projects
 
providing small farmer credit notes dissenting views. "Some observers
 
of the Ethiopian programs, such as Guy Hunter, have argued, in addition
 
to the more favorable social environment in Wolamo, the management of
 
WADU has also made a more conscious effort to utilize the traditional
 
social groupings than has been made in CADU." Moreover, "often the re
sponse of the Wolamo has also been attributed to respect for authority

and to a lack [ of any past assistance by the govern:rent rather than
 
to the social organizational factors mentioned above." She concludes,
 
"These conflicting assessments emphasize once again the inadequacy of
 
systematic comparative analysis and the predominance of subjective
 
elements in evaluation of the important institutional questions." The
 
Design of Rural Development, p. 90.
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country, they mu.t draw on knowledge and models developed elsewhere. 

Just as generals are inclined to 
fight the new battle with strategy and
 

tactics divined from previous battles (often unsuccessful), change
 

agents in a new setting find it logical to draw on the plans and prin

ciples that reportedly "worked" somewhere else. 
We would not reject
 

such e-xtrapolation, as it is generally better than ad hoc efforts or
 

purely trial-and-error experiments. 
 But some systematic appreciation
 

of variations in environment should form the background for design and
 

operation of projects. Frequently there is little relation between two
 

different task environments, and transferring project models from one
 

to the other is often then compromised by the effects of such differ

ences.
 

This can be seen in the experience of the Chilalo Agricultural
 

Development Unit (CADU) discussed in Part II to exemplify our analysis
 

of RD participation. 
CADU was set up in Ethiopia with assistance from
 

the Swedish International Development Agency (SIDA) in 1967.* 
 This
 

project was in part modelled after several rural development (maximum
 

package program) strategies in Israel, India and Bangladesh, and par

ticularly the latter where the Academy for Rural Development at Comilla
 

had introduced innovative, integrated efforts aimed at 
increases in 

small farmer production, equity and participation. Unfortunately for 

the success of the CADU project, the task environment in Ethiopia 

This project has been discussed at some length by Cohen in "Rural

Change in Ethiopia: The Chilalo Agricultural Development Unit,"

nomic Development and Cultural Chane (July 1974), 

Eco
pp. 580-614; and
 

"Effects of Gruen Revolution Strategies on Tenants and Small-Scale Land
o,wners in the Chilalo Region of Ethiopia," Journal of Develoning Areas 
(April 1975), pp. 335-358. 
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differed greatly from those found in the countries from which success

ful maximum package program strategies were borrowed. The general
 

failure of participation strategies in the CADU project can be attrib

uted to these differences. Yet there is little evidence that CADU's
 

project designers thought much about the differences in task environ

ment or appreciated their effect on the successful prototypes.
 

There were many differences between the CADU task environment and
 

that around Comilla in East Pakistan, now Bangladesh, to say nothing
 

about the great differences between the characteristics and design of
 

the two projects. The most notable one concerned differences in land
 

tenure and corresponding social stratification. In the Comilla area,
 

there was no problem of landlordism, with all its implications for
 

social and political power at the local level.* Even with these
 

favorable conditions, however, it should be noted that there were
 

various shortcomings in participation. While cooperatives promoted
 

considerable small farmer involvement in decision-making and implemen

tation (landless laborers were not included in membership, it should
 

be added), the participation in benefits turned out not to be as
 

The difference, were summed up by the director of the Academy
 
at Comilla, Akhter Hma-eed Khan: "If we had (had) a village with one
 
big landlord and the remaining farmers, share croppers and tenants,
 
afraid, frightened and suppressed, there would have been difficulty
 
S. . 'Well,there was no strong man; there were mostly little men.
 
Even the money lenders and the traders were not big operators; they 
also were small people. They were just clever and thrifty farmers who 
had saved a small amount of money and were working on a very small 
scale themselves. . . . There was an overwhelming majority of persons 
of equal status; the small farmers constituted eigh!y per cent of the 
village population . . . the villagers were very gregarious and demo

cratic in their behavior--argumentative, compromising, peaceful and 
intellectually curious." Commui I'y and Agricultural Develo2ment in 
Pakistan (East Lansing: Asian Studies Center, Occasional Papers, 1969), 
p. 29.
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equitable as program planners intended.* Conditions in Chilalo, on 

the other hand, were such as to distort the agricultural development 

program in unanticipated ways and greatly limit CADU's ability to 

stimulate and sustain participation. This rural area of Ethiopia was 

characterized by marked stratification with large landowners at one 

end of the scale, small holders in the middle, and nearly hall the 

population as tenants at the bottom. Aside from voluntary associotions 

related to religious services, clan membership and funerary functions, 

few rural residents had any social ties other than kinship or the 

patron-client vertical relationships that characterized Ethiopia's 

particular brand of feudalism. 

Our purpose in this introduction is not to analyze the CADU
 

project but to underscore the significance of the task environment. A
 

failure to consider carefully its characteristics in Chilalo resulted
 

in a project that increased agricultural production but with undesired
 

distributional effects (at least as far as SIDA was conc rned), that
 

sought to involve local go,,ernment institutions but failed, and that
 

had detrimental effects on many of its intended beneficiaries who were
 

evicted by landlords to make way for mechanization so the latter could
 

profit more from the new technology.
 

A. 	Describing the Task En. ironment and Its Relationshin to
 

the Project
 

As with project characteristics, described in the previous chapter,
 

we considered a nunaer of ways of relating the task environment to
 

W 
See Harry W. Blair, The Elusive Search for Equity: Institutional 

Approaches to Rural Development in Ban,iadesh ([thaca: Cornell Univer
sity, Rural Development ComwmiCLee, i974). 



144
 

Most of these involved typologies far too complex
project analysis. 


In
 
for the needs of project designers, implementors 

and evaluators. 


decided to characterize project environments in terms of
 the end, we 


(1) physfcal and biological faccommonly understood sets of factors: 


tors, (2) economic factors, (3) political factors, 
(4) social factors,
 

(5) cultural factors, and (6) historical factors.
 

Perhaps the most appropriate way of vis,alizing these 
factors is
 

to view a project as operating in the middle of a 
rural or small town
 

The material framework of this is constituted by the
 environment. 


physical and biological relationships prevailing, 
and within it are a
 

variety of activities and attitudes that can be grouped 
as economic,
 

political, social and/or cultural relationships. 
The factors in this
 

rural or small town environment are themselves linked 
to larger re

gional and national frameworks, whose physical, economic, political,
 

social and cultural characteristics help shape the 
local environment.
 

Through all these run the threads of history. Both the local and the
 

larger environments of rural development projects 
have a temporal
 

an important role in blockdimension, as what has gone before plays 


This simple framework
facilitating participation.
ing, hindering or 


of relationships in the project environment is-portrayed 
in the ac-


There are in practice even more intercompanying diagram on page 145. 


actions between and among the factor sets than can 
be indicated by
 

arrows in the diagram, as cultural premises affect economic activity,
 

etc.

.politics affect social relationships, 


The relative importance of these different sets of factors is
 

not agreed upon by researchers or practitioners. Depending on the
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Figure VI-I: Reoresentation of Interactions between Project and Its
Local and National Environment
 

theoretical predisposition of a scholar or the experience of 
a tech

nician, one set may be emphasized over others. As suggested in the
 

diagram on page 146, 
 some analysts may focus on cultural factors 
as
 

predominant and try to account for project outcomes in terms of the
 

values rural people hold. Religion, for example, may be thought to
 

determine responses :*o 
new economic production opportunities or people's
 

acceptance of vertical patron-client relationships. In contrast,
 

others may focus on patterno of land ownership and economic exploita

tion of the peasantry, thinking that these factors shape most of the
 

http:SOCIE.TY
http:ECOIO.IY
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other observed relationships. In the first view, for example, educa

tion would appear essential for making an environment supportive of
 

project goals, while in the second it might be argued land reform was
 

required for making progress.
 

Physical/ pbyicaJ/ [ 

Biological- Biologicall 

- Environment Environment 
CULTURAL 

SociaZ Politicat 

ECONOMIC 

Economic Poitica' 

POSSIBLE VIEW I POSSIBLE VIEW II
 

Alternative Views on Imoortance of Environmental Factor Sets
Figure VI-2: 


We do not find an adequate theoretical basis for advancing any
 

one set of factors over the rest in all cases, though surely when un

dertakdng certain tasks in a given environment, one set may appear
 

predominant. A physical factor such as periodic flooding may be the
 

most decisive environmental influence on a new varieties program, while
 

the influence of Muslim religion on devout rural residents' behavior
 

could be most important in a program to'establish women's cottage in

dustries. By elaborating these six sets of environmental factors, we
 

expect to alert prcject planners, implementers and evaluators to the
 

range of factors that could have a significant bearing on different
 

kinds of RD participation.
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B. Maj or Factor Sets in the Task Environment
 

In n variety of ways, each of the factor sets discussed in this
 

section affects positively or negatively the participation possibili

ties for a given project. What is included under each of the six sets
 

is summarized and illustrated with examples in Table VI-i. In the dis

cussion which elaborates on these six sets of factors, we have not
 

tried to go into any of their complexities, rather onl: describing
 

them so as to highlight their importance.
 

1. Physical and Biological Factors
 

Though participation pertains to the activities and benefits of
 

persons, the context given by nature will often impinge decisively on
 

these. Getting regular participation in fa-mers' association meetings
 

is quite a different matter in the hills of Nepal than in the flatlands
 

of Bangladesh, though during the rainy (flooding) season in the latter
 

poses difficulties as severe as those year-round in Nepal. The more
 

equable climate of Sri Lanka is surely more felicitious for partici

pation of this sort than that in either of the other two countries.
 

The ease with which persons can make a living for themselves and their
 

families from agriculture is surely another factor affecting participa

tion not only in decision-making but in benefits. Where conditions
 

are harsh, as in the more arid parts of Pakistan, one should expect
 

different kinds and degrees of participation than where these are more
 

benign, as in the irrigated Punjab. 

The interaction betwreen physical environment and social behavior 

is governed not just by the presence or absence of impediments but by the 

ways the former affects how beneficial the latter can be. Rural research 



Table VI-l: BASIC SETS OF FACTORS IN TASK ENVIRONMENT AFFECTING PARTICIPATION IN RURAL DEVELOPMENT PROJECTS
 

FACTOR SET 	 EKAIWLES OF FACTORS 


1. Physical and 	 Climate: weather fluctuation, rainfall; 

Biological 	Factors soil fertility; water supply; elevation; 


terrain; vegetation patterns; insect and 

animal pests; population size relative 

to land resources. 


2. Economic Factors Land tenure and ownership patterns; 

agricultural production patterns; land 

rents; occupational patterns; crop and 

livestock resources; income and expen-


iture levels; savings, investment and 

credit; employment possibilities; level 

of industrial development; markets and 

transport; physical infrastructure, 


3. Political Factors Centralized vs. decentralized structure 

of government; competitive vs. single 

palty system; tradition of local gov-

ernment (or none); linkages if any of 

central elites to rural areas and 

problems; prevailing ideology; orien-

tation toward participation by rural 

people. 


4. Table continued on next page...
 

EXAMPLES OF EFFECTS
 

Long rainy season may make it impos
sible to hold regular cooperative meet
ings throughout year because roads and
 
paths are impassible; poor soil fer
tility for upland farmers may mean they
 
must work enough harder than lowland
 
farmers that they have no time for par

ticipating in farmer organizations.
 

Where marketing is handled by same
 
persons who give farmers credit, small
 
farmer credit scheme that doesn't pro
vide marketing puts farmers in diffi

cult situation; land tenure situation
 
may put tenant farmers (nearly half of
 
population) under obligation to land
lords, who are opposed to 	new coopera
tive.
 

Local government units more an exten
sion of central government authority
 
than representative of local popula
tion will ±ack tradition of their ex
ercising local authority; 	national
 
center that gives only superficial
 
support to rural development goals and
 
fears any grassroots mobilization may
 
inhibit participatory organization.
 



Table VI-1 (continued) 

4. Social Factors Settlement patterns; nuclear vs. ex- Farmers live in isolated homesteads 
tended family structure; clan, ethnic 
or voluntary association memberships; 
caste or race division3; social strat-
ification and class; cumulative vs. 
cross-cutting social cleavages; local 
institutions for conflict resolution; 
rural-urban differences; patterns of 

which make organizing cooperatives 
difficult; cumulative cleavages of 
poverty, tenancy and ethnicicty make 
it difficult to form cooperatives not 
controlled by wealthy, landed and 
dominant groups. 

migration. 

5..Culturaf Factors Values relating to place of agricul-
ture in people's lives; sex roles and 
division of labor; orientation toward 
future and toward change; attitudes 
toward group accivity and cooperation; 

In certain communities, males will 
not let women leave house compt.-.nds, 
let alone join home economics club; 
general attitude of family loyalty 
and inter-family competition inhibits 

patterns of political and social def-
erence; attitudes toward role of women 
in local and national society. 

operation of farmers' association; 
norm of decision-making by consensus 
goes against "democratic" majority 

voting that might defeat landowner. 

6. Historical Factors Past relationships between this area 
and the national center (cooperative 
or hostile); traditional rivalries 
between towns within area; past ex-
perLience with central government Jni-
tLiatives for rural development; levels 
of technological sophistication in 

Prior experiences with a project whose 
rice secds failed to germinate makes 
it difficult to get new 1iYVs adopted; 
history of embezzlement of self-help 
funds raised by conunity leads many
local people to distrust new community 
development efforts. 

area. 
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is more and more bearing out the importance of variations in physical
 

one must be careful about making geneenvironment, and the fact that 


ralizations across what can be characterized as agro-climatic zones.
 

Even small differences in temperature, rainfall and/or altitude can
 

affect agricultural possibilities which in turn affect various kinds of
 

A study by John Gerhart of the diffusion of hybrid
participation. 


maize in Western Kenya found that within a single district, but in
 

zones, rates of hybrid adoption differed dramadifferent agro-climatic 


influenced much
tically. Participation in growing hybrid maize was 


mo-e by where the farmer lived (which zone) than by extension visits,
 

attending demonstrations or going to a Farmers Training College.
 

the effect of all other factors appears less than physical and
Indeed, 


We would not regard such
biological factors i,,this particular case.* 


factors as invariably the most significant but would contend that
 

weather, soil, vegetational and other patterns need to be considered
 

when trying to determine what measures of who, what and how are most
 

relevanL for indicating extent and scope of participation.
 

2. Economic Factors
 

Clearly a great many things commonly grouped under the heading
 

"economic" bear on RD participation in a particular project. Land
 

tenure arrangements are some of the most obvious; ac suggested in the
 

comparison above between Comilla and Chilalo, it makes a great differ

ence whether landholdings are relatively homogeneous or unequal, whether
 

John Gerhart, The Diffusion of Hybrid Maize in Western Keny_ 

(Mexico City: Centro Internacional de MejoramienLo de Haiz y Trigo, 

1975), see especially Parts III and IV. 
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the 	rural population is constituted mostly of freeholder: or mostly
 

of tenants. The extent of cash cropping in contrast with subsistence
 

production affects capacity for financial participation in project fund

ing 	and it affects the attractiveness of projects such as road-.b'ilding
 

or improved markctting. Infrastructure such as roads wJl itself af

fect 	the ease or difficulty of certain kinds of participation, whether
 

in decision-making, Implementation or benefits (maybe even in evalua

tion).
 

Economic factors can grow out of physical ones. 7.. the Kenya hy

brid 	maize diffusion program cited abo-e, one reason for the low rate
 

of adoption in Zone 3 (16 percent) compared with the much higher rate
 

in adjacent zones (95 and 89 percent) was that just as hybrid maize
 

grew 	less well in Zone 3, so were there competing cash crops there
 

under the particular agro-climatic conditions. Factor endowments of
 

land, labor and capital range from the "physical" to the "economic"
 

realms. It is not so important what heading consideration of these
 

different factors comes under but that they be taken into account as
 

their 	distribution and availability (or scarcity) are real influenc'!s
 

on both the capacity and incentiv. of people to participate in various
 

aspects of RD projects.
 

3. 	Political Factors
 

Most obviously, partcipation in decision-making is affected by
 

political factors--who shall participate, how will decisions be made,
 

what decisions are open and .hich are not. But other kinds of partici

pation are also subject to political conditions or qualifications--how
 

voluntary or coerced certain kinds of implementation will be, how
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empowered certain efforts at evaluation will be, for example. The
 

prevailing degree of cenLralization or decentralization in government
 

establishes definite limitation or opportunity for local participation,
 

and one should look for different kinds of participation as being
 

meaningful according to the degree of decentralization that exists as
 

a general rule in that political system. In more centralized systems,
 

one would look for participation in lobbying and related activities
 

as more representative of involvement in decision-making than would
 

be voting in local government elections. The latter would rcpresent
 

significant participat ion only with a relatively high degree of de

centralization.
 

Voting is often seen as a necessary and sufficient form of par

ticipation according to Western poli,:ical theory, but in any assess

ment of UD project participation in Third World contexts, great cau

tion should be maincained in using votes as a measure of participation.
 

It is probably worth analyzing voting participation where elections or
 

referenda are held, as these data will be fairly accessible and can
 

reveal important insights into intra-community differences. But the
 

political culture and prevailing power relations need to be considered.
 

High tenant participation may only indicate the power landlords have
 

over them unless one knows the former are free to vote in whatever way
 

they wish.* Decision-making by consensus may be a way for the powerful
 

Looking at the socio-cconomic background of elected representa
tives can also be misleading. In the study of land reform effects in
 
Nepal, cited at th end of Chapter Three, though a majority of the pan
chay;',L (local government) members were tenants or small farmers, three
 
of these (coming from wards dominated politically by several landowners)
 
usually votrd with the landlord-large farTncr coalition that controlled
 



to manipulate decision outcomes through subtle and not-so-subtle pres

sures, and yet it may give even weak groups in a community veto-power
 

over decisions if they feel strongly enough on an issue to be willing
 

to risk sanctions. Majority decision-making rules might otherwise have
 

permitted thiT'itority-simply to be outvoted, but-the requirement of
 

consensus con preserve some power for a weak minority when their
 

interests are at stake.* All this is to say that the significance
 

of any particular act of participation is colored by the nature of the
 

political environment in which it occurs, and indicators of participa

tion need to take this into account.
 

4. Social Factors
 

Just as political factors pertain to the way that authority is
 

acquired and exercised, social factors govern the way persons relate
 

to one ancther, individ!:ally and in groups. Social patterns ,f organi

zation and activity vary even more widely within a country than do
 

political relationships, though the general phenomenon of social
 

stratification and the widespread significance of economic class
 

the panchayat. In only three of the nine wards, where small farmers
 
and tenants were clearly dominant, were panchayat members elected who
 
favored more egalitarian policies. So the institution of elections had
 
not in itself produced power for major*ity interests. It did provide a
 
forum, however, in which bargaining for votes to elect panchayat mem
bers and for votes of panchayat members on various issues gave the poor
 
majority some greater measure of influence than they had had before.
 

Some -xamples of this can be found in T. S. Epstein, Economic
 
and Social Chanqe in South India (Ulanchester: HanchesLer University
 
Press, 1962), where weak groups in a village could block decisions if
 
willing to brave the wrath of the stronger majority. iMosc often this
 
decision rule enabled the more powerful groups to prevail by intimidat
ing opposition. But the rule of consensus provided a check against
 
violation of some of the poor's most basic interests.
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relationships represent social factors transcending the variety of
 

social relationships that are often particular to a certain situation.
 

It should he evident that the location and structure of communi

ties--whether scattered or concentrated, homogeneous or heterogenous-

will affect the possibilities and consequences of participation. In
 

as much as smaller communities are more "-imogeneous and larger ones more
 

diverse, one cannot say in advance that one or the other will be more
 

conducive to participation. The former may offer greater ease in ini

tiating certain kinds of participation, but sustaining them is likely
 

to be easier in the latter. One should take both size and composition
 

of the community into account to see if effects on either ground will
 

bias participation opportunities positively or negatively.
 

Within most communities there is some internal social variation,
 

differences in terms of inter-personal and inter-group relationships.
 

Within a group, persons feel more loyalty to one another than toward
 

persons outside that group, whether the group's identity is based on
 

kinship, religion, language, or any other characteristic. One can as
 

a rule mobilize participation within a group more easily than among
 

several groups, especially if that group's own decision-making process

es have been invoked, through the assent of a family head, a council
 

of elders or a volunLary association chairman. To work within such
 

social organization, however, may impede efforts to gain widespread
 

participation, as inter-group tensions or jealousies can surface.
 

What may be gained by building on a group's solidarity can be lost by
 

arousing oLher group's antagonism where this exists. In ex:amining
 

differential rates of participation--in decision-making and implemen
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tation particularly--one should be sensitive to the possibilities of
 

such social factors being manifested.
 

5. Cultural Factors
 

Social and cultural factors are generally thought to interact more
 

closely than any other of the sets being described here, but all of the
 

sets interact, and some distinction can be made between social factors-

patterns of inter-personal and inter-group behavior that organize
 

people's lives--and cultural factors--fairly widely shared values and
 

beliefs that influence peop.a's behavior, economically and politically
 

as well as socially. Cultural orientations toward agriculture will.
 

certainly affect participation in a new program according to whether
 

or not the people regard the new activity as a worthy and estimable one
 

or not. Pastoralists commonly distain farming as "beneath" them, just
 

as cultivators may regard raising livestock as humiliating. Or in a
 

culture where the tending of livestock has traditionally been assigned
 

to boys, serious husbandry of animals will appear objectionable to
 

adults. Most cultures--indeed our own definitely included--stereotype
 

many activ4 ties as being "proper" only for men or for women, but not
 

for both. To expect men to participate in "women's work" or vice versa
 

will encounter as much resistance elsewhere as such an attempt will
 

meet in our own society. While Americans may think their own culture
 

is more pragmatic and adaptable than others, our own rigidity in many
 

areas should help us understand the significance and tenacity of cul

tural factors in other places.
 

Where cultural practices dictata, for example, that women take no
 

independenL role in decision-making or work outside the household, one
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can ascertain that women's participation is accordingly limited or ab

sent. But then one should also consider whether there are other ways
 

besides the conventional ones for identifying possible alternative
 

modes of women's participation. One might look at women's role in
 

family decision-making rather than in local government decision-making
 

to see what influence women have in the determination of local action,
 

work assignments and distribution of benefits.* We would not argue
 

that all forms of participation are equally significant or beneficial
 

or that judgments cannot be made about the quality as well as amount ,f
 

participation in a given project. But \,,would argue against adopting
 

measures of participation that take no account of cultural values.
 

Quite possibly there are equivalent modes of participation that can
 

and should be considered but that would be missed if the project evalu

ator proceeded from culture-bound premises about what is or is not
 

participation.
 

6. Historical Factors
 

Cutting across the preceding five sets of factors are the effects
 

of prior events and patterns. Obviously participation is affected by
 

In a study of women's role in rural development in Lesotho, Martha
 

Mueller found that even though most of the adult males were away from
 
rural communities while working in South Africa, women had not taken
 

over much of the decision-making on local affairs as they could easily
 

have done. The explanation given by rural women was that with their
 
husbands away so much, they did not want to weaken further men's place
 
in the community (and self-esteem) since their absence most of the time
 
already put them in an awkward position vis-a-vis those who remained
 

* there. Women reported that they were satisfied with the intermittent
 

functioning of local councils, in large part because family decision

making was quite equally shared between men and women. Reported in paper
 

on "Women and Men: Power and Powerlessness in Lesotho," (Paper pre

sented co the Conference on Women and Development, Wellesley College,
 

June 1976).
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the history of an area's settlement, the effects of colonialism if any
 

on its inhabitants, its previous relations with those who control po

litical power in the ca. ital city, and so on. However, we are not so
 

much concerned with all that has gone before in a particular task en

vironment. Rather we woul, emphasize that people in that environment
 

carry with them as evaluations of past experience as it bears on what
 

the particular project sets ouc to accomplish. Any similar effort to
 

introduce a new crop or new practice previously must be taken into
 

account. The experience people have had with government interventions
 

or with foreign-aided programs, whether good or bad or indifferent,
 

will color their willingness to participate in a new undertaking. If
 

the seeds of a previous new variety failed to germinate or if a local
 

government official absconded with the community's self-help funds, we
 

need to bear this in mind in trying to anticipate, assist or assess
 

participation.
 

One historical factor that is often overlooked by outside agencies
 

is any tradition of local rivalry between families, communities or
 

areas. 
 This is quite common, and yet development professionals con

vinced that their intervention will shower benefits on all dho partici

pate are inclined to overlook (or to minimize if they learn of) any
 

such history of competition. It can happen, though that a project
 

representative's going to one family first rather than another will
 

affect the ensuing pattern of p)articipation unless compensatory steps
 

are taken. Locating a clinic in one town rather than another, quite
 

apart from considerations of distance for the respective populations,
 

will often discourage people from the :ther town from being involved in
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decision-making, implementation or utilization. We cannot propose at
 

present any rules concerning historical factors that are more elaborate
 

than the foregoing discussion. But we think it sufficient for now that
 

any designer, implementer or evaluaLor of a project be sensitive to the
 

time dimension in project performance especially with respect to
 

participation.
 

All of these factors have some bearing on what will be meaningful
 

indicators of RD project participation and what will not. Without more
 

systematic analysis of actual project cases than can be gleaned from
 

the existing literature, we cannot formulate decision rules for which
 

measures should be chosen under what circumstances. But we have been
 

able to characterize the kind of effects that differences in a task
 

environment will produce for assecsments of participation. We think
 

this enumEration of factor sets advances our understanding of partici

pation beyond what an analysis of "who," "what" and "how" will provide,
 

because the context of participation, namely the project characteristics
 

discussed in Chaptet V and the task environment presented in this
 

chapter, will affect the significance of what occurs within these
 

three basic dimensions. To see how these five focuses of analysis pre

sented in Chapter Two through Six relate to a specific project, we turn
 

in Part II to a consideration of the Chilalo Agricultural Development
 

-Unit (CADU) project cited at the beginning of this chapter.
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Hey, something's wrong! It says your mulrivariablc factor ana,:;sis
 

establishes e:tremely high small farmer participation score, but the
 

background variable correlation indicates the area is a desert un

suitable for human habitation!
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Chapter Seven
 

INDICATORS AND MEASURES OF RURAL DEVELOPMENT PARTICIPATION
 

Perhaps the most important choice of the investigator is
 
the choice of what to measure. Elaborate and precise measure
ment techniques applied to trivial concepts will be worse than
 
useless because they represent a waste of research resources.
 
Even very rough measurement techniques, however, may yield
 
interesting and even important data when they are applied to
 
important concepts, propositions and theories.
 

Bernard S. Phillips, Social Research
 
Strategy and Tactics (New York:
 
Macmillan, 1971), p. 196.
 

Ever since demand has increased for data-based evaluation of pro

ject performance, there has been a disturbing tendency for specialists
 

in social science methodology to search for summary indicators as if
 

they were magic. Too often such searches have been done without regard
 

to the theoretical suppositions involved or without careful elaboration
 

of what project-related dimensions and characteristics the indicators
 

are supposed to measure. Quite bluntly, such efforts in effect put
 

"the cart before the horse" and frequently lead to misleading results
 

or inconsequential conclusions.
 

In this working paper we have sought to avoid such a sequence.
 

Rather than generate a series of indicators and operational measurements
 

to begin with, we started by exploring the dimensions of what was under

ntood to come under the rubric of "rural development participation."
 

The literature offered no systematic guidance in this, but there were
 

various concepts and suggestive case studies to build upon. The
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product of this effort is laid out in Part I. Our task in Part II is
 

to show how the ftamework we have developed can be made operational by
 

a variety of quantitative and qualitative indicators and measures.
 

In this section our task 'is to sketch briefly the methodological
 

rules used by political scientists and sociologists to make operational
 

the kinds of concepts that underlie our framework of "rural development
 

participation." The few pages which follow are intended as a brief
 

summary of the methodological approaches according to which we expect
 

our framework to be applied on a project-by-project basis. Once this
 

task is completed, we shall sketch our case study strategy for illus

trating the framework and then lay out the steps to be followed in
 

completing the undertaking of measuring rural development participation.
 

A. The Effort to Develou Social Indicators
 

This working paper is part of a movement that has gained momentum
 

since the 1960s. Beginning with the Great Society programs of Lyndon
 

Johnson's administration, there was recognized a need to move beyond
 

economic evaluation to the analysis of the effects of government acti

vities and programs on social well-being, equity and progress conceived
 

rather broadly.* The contention was not that economic goals and
 

The history of the social indicators movement is interestingly
 
described in Kenneth C. Land, "Social Indicators," in Socia! Science
 
Methods, edited by Robert B. Smith (New York: Free Press, 1970); Bertram
 
N. Gross and Michael Springer, "New Goals for 'ocial Information,"
 
Annals of the American Academy of Political and Social Science (1967),
 
pp. 208-212. Two basic bibliographies are Leslie D. Wilcox, Ralph M.
 
Brooks and Gerald E. Klonglan, Social Indicators and Societal Monitori%':
 
An Annotated Bibliograp x (Amsterdam: Elsevier, 1972); and Agency for 
Ince-rnationa Development, Social Indicators: A Selucted List of Rcf
erences for AID Technicians (Washington: USAID, Bibliography Series, 
Technical Assistance Methodology, No. 2, 1912). 
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indicators, such as GNP or cost-of-living indic.-., should be abandoned,
 

but rather that policy and project goals should extend to non-economic
 

issues even if these were inherently more difficult to measure and
 

required novel approaches. This argument was made also with respect
 

to international development efforts by aralysts such as Dudley Seers,
 

who stressed:
 

Development means creating the conditions for the realization
 
of human personality. Its evaluation must therefore take into
 
account three linked economic criteria: whether there has
 
been a reduction in (i) poverty, (ii) unemployment, (iii)
 
inequality. GNP can grow rapidly without any improvement in
 
these criteria; so development must be measured more directly.*
 

Even such economic criteria as Seers suggested to expand upon the
 

conventional evaluation standards presented serious problems of mea

surement, as Seers pointed out, arguing that priority be given to the
 

collection and evaluation of data bearing on these three conditions.
 

Pressing beyond them to get at things like "security" or "quality of
 

life" present even greater difficulties. But this should not consti

tute a barrier to such work because the standard economic measure, GNP,
 

has itself come under increasing scrutiny as a poor indicator of some
 

things which it was previously thought to stand for such as generally
 

improved standards of living or more efficient utilization of resources**
 

So other measures of a less precise sort need not be offered so apolo

* 

"What Are We Trying to Measure?" in Measuring Development, edited
 
by Nancy Baster (London: Frank Cass, 1972), p. 21.
 

Since GNP measures output valued at market prices, which them
selves reilect the distribution of income and can be manipulated by
 
monopolistic practices, less confidence can be placed in the value of
 
aggregate production as an indicator of "progress" than has been pre
viously assum-d.
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getically as previously if they get at significant differences or
 

trends.*
 

The concern with measuring "participation" is an extension-of
 

the general concern with social indicators. As such it is part of the
 

effort to define national and project goals in terms of human social
 

progress rather than purely economic terms. Those involved in the so

cial indicator mov(.ient have sought to make their concepts and measures
 

as widely understood and accepted as economists have made theiiz. We
 

too wish to contribute to a careful elaboration of assumptions and
 

concepts so that our effort at measurement--and those that follow
 

from them--will represent something real and meaningful.
 

A growing literature on social and political criteria of develop

ment and on indicators measuring them has emerged in the past 15 years.**
 

What is 1-town as "participation" has some relation to this literature,
 

and some conceptual and measurement innovations can be drawmn on from
 

that literature in planning, operating and evaluating projects. But
 

For an example of how "security" of rural people has been analyzed
 

comparatively among 16 countries, see Uphoff and Esman, Local Organiza

tion for Rural Development in Asia, pp. 46-49.
 

A representative sample of this literature would include Arthur S.
 

Banks and Robert B. Textor, A Cross-Polity Survey (Cambridge: MIT
 

Charles Taylor and Michael Hudson, World Handbook of Po-
Press, 1963); 

litical and Social Indicators (New Haven: Yale University Press, 1972);
 

MIT Press,
Arthur S. Banks, Cross-Polity Time Series Data (Cambridge: 


1971); Edward R. Tufte, The Quantitativ2 Analisis of Social Problems
 

(Reading, Mass.: AddisoL,-Wesley, 1970); Ronald D. 3runner and Carry D.
 

Brewer, 0rslanized Complexity: Empirical Theories of Political Deveton

ment (New York: Free Press, 197].); Phillips Cucright, 'National Pniiti
in Politics
cal Development: Its Ifeasurcment and Social Correlates," 


and Social Life, edited by Nelson Polsby, et al. (Boston: Houghton

pp. 569-582; E. M. Rogers and F. E. Shoemaker, Communi-
Mifflin, 1963), 

Free Press,
cation of Inn,,vations: A Cross-Cultural Approach (New York: 


1971).
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it remains a difficult task, even if we assume that the concept of
 

participation has been adequately defined and that there is general
 

concurrence among the relevant professional and academic communities
 

(neither of which may be the case), to establish meaningful and reli

able indicators.
 

The social indicator movement is closely allied with the intel

lectual current in modern social science that emphasizes rigorous
 

empirical methodology.* To meet its expectations one needs good and
 

plentiful data. It has become increasingly evident to social scien

tists and practitioners in recent years, however, that the data require

ments of such analysis often cannot be met. The validity and reli

ability of economic data, while sometimes quite plentiful, are fre

quently challenged, and social data are typically of poorer quality.
 

Moreover the shortcomings of data from rural areas of less developei
 

countries are most likely to be serious.* So new methods drawing on
 

new kinds of data or transforming them for purposes of analysis in
 

different ways are called for.
 

A number of social scientists with experience in developing
 

countries and special methodological skills are now wrestling with this
 

The philosoph, of inquiry underlying this approach toward knowl

edge is summarized in such sources as Bernard S. Phillips, Social Ra

search: Surategy and Tactics (New York: The Macmillan Co., 1971);
 

Hans Zetterberg, On Theory and Verification in Sociology (Totowa, N.J.:
 

Bediainscer Press, 1965); Norman ;:.Denzin, Tl e Research Act: i Theo

retical Introduction to Sociological Methods (Chicago: Aldine, 1970);
 

Carl G. Iempel, Fundamentals of Concept Forma.ton in Empirical Science
 
(Chicago: 1952).
 

For a critical analysis of the data base in LDCs, see Siegfried
 

Pausci.,ang, Methods and Concepts of Social Research in a Rural Developing
 

Society (Munich: WeLtforum Verlag, 1973).
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problem.* Their work has either approached the problem in fairly tech.

nical terms or has delved into the fundamental question, "what is dZ 

velopment?" with a view to extrapolating social criteria from some 

core concept to be measured. Our approach has been somewhat intermed

iate between these two, neither addressing the problem in basically 

technical terms nor proceeding from some broad definitional premise. 

The latter approach in particular can lead to endless debates that evade 

resolution. We submit that our concept of "rural development partici

pation" is applicable to most theoretical formulations of what "develop

ment" implies. Besides, given the Congressional mandate to promote 

participation in development programs, efforts to clarify what "par

nocenticipation" implies should not be set aside until this large, 


tially endless debate is resolved. We are satisfied that the formula

tion of what "rural development participation" encompasses is reasonable
 

enough from many perspectives that we and others should proceed t',
 

develop indicators to measure and monitor its relevant dimensions
 

through app'ication of accepted social indicator methodology.
 

B. The Uses of Indicators
 

The goal of our literature search and group discussions has been
 

to arrive at acceptable quantitative and qualitative indicators of
 

For some examples of such efforts, see Ruth C. Young, Social In

dicators for Developing Coun'.Cies: A New Aporoach (Honolulu: East-

West Center, Technology and Development Institute, 1976); Frank A. Fear, 

et a]., "The Methcdology of Social Indicators in Human Resource Develop

ment: A Working Paper" (Paper Presented to Annual '1.eeting of tCne Rural 

Sociology Society, McGill University, Montreal, 1974); W. A. MIc"itosh, 

G. E. Klonglan and L. D. w4ilcox, "Towards Solution of Some of tht Thea
retical. Problems Associated with Social Indicators Based on a Societal 

Process Model" (Unpublished Working Paper for USAID as part of Iowa 

State University's Project on Indicators of Social Devleopment, 1975).
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'rural development participation" via a systematic effort to analyze
 

conceptually this fairly broad term, often regarded as an objective in
 

itself. We have accepted the conception of "indicators" that has gene

rally emerged from the literatu-e on that subject, which has been
 

suamarized as follows:
 

Social indicators are measurements, usually e,--ressed as
 
statistics, used to evaluate various aspects of the quality
 
of life in a society. While there is no precise specifica
tion for the term 'social indicator' or for the related
 
concepts of 'social accounting,' 'social reporting' and
 
'monitoring social change,' it is generally agreed that if
 
statistics are used, they should be time-series allowing
 
comparison over extended periods, and should be capable of
 
aggregatior or disaggregation. Social indicators can help
 
in measuring the social good or the social ills which de
velopmcnt brings to countries and to individuals affected 
by external techniral assistar.e programs.* 

The uses to whici such indicators can or should be put, however, remains
 

a matter of some disagreement. Since the early 1960s, planners, admin

istrators, project directors, social scientists and other analysts have
 

soughL to use "social indicatc.rs," sometimes under other names such as
 

USAID, Social Indicators, p. ix. On the definitior of social
 
indicators and related concepts, see K,!.nneth Land, "On the Definition
 
of Social Indicators," American Sociologist (1971), pp. 322-325; Mancur
 
Olson, Jr., "Social Indicators and Social Accounts," Socio-Economic
 
Plaitning Science (1969), pp. 335-346; Eleanor B. Sheldon and Howard E.
 
Freeman, "Notes on Social Indicators: Promises and Potential," Policy
 
Sciences (1970), pp. 97-112. On the problems of measuring social
 
change and development, see Donald V. McGranahan, et al., Concepts and
 
Measurement cf Socio-Econcmic Development: An Empirical Enquiry (Geneva:
 
U.N. Research Institute for Social Development, Report No. 70-10, 1970);
 
Eleanor 3. Sheldon and Wilbert E. Moore, eds., Indicators of Social
 
Change: Cor,cepts and Measurement (New York: Russell Sage Foundation,
 
1968); Bruce 1H. Russett, eL al., World Handbook of Political and Social 
Indicators (New Haven: Yale University Press, 1964); Thomas C. Blais
dell, Jr., "Problems of Evaluating the Effectiveness of Development
 
Measures," Economic Development and Cultural Change (J974), pp. 286
297. See also the two bibliographies cited above: Wilcox et al. , Social 
L-nlicators and AID, Social Indicators. 

http:indicatc.rs
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"social accounts," "social bookkeeping," "social monitoring" or "social
 

reporting," in different ways. These efforts have tended to go in two
 

basic directions: (1) as part of a broad effort to implement a sweep

ing system of society-wide accounting,* or (2) as part of a more narrow
 

concern vith detailed examination of governmental performance in certiin
 

specified areas of concern.**
 

Quite clearly, our approach in this working paper accords with the
 

latter use ot indicators, as we are concerned with the evaluation of
 

participation components in specific development programs rather than
 

with producing a balance sheet or system of social accounts or setting
 

policy goals and priorities. Such larger efforts may be des'rable if
 

validly done, but with respect to rural development programs, we be

lieve any such undertaking at this time would be premature. We conclude
 

this because we do not yet find evident any encompassing model or
 

theory of rural development generally, let alone any demonstrable for
 

its participation dimensions specifically. This does not seem a cause
 

for concern, on the other hand, because there does appear to be suffi

cient basis in experience and policy to accept attempts at measurement
 

of participation as being valid and needed.
 

Specialists in the methodology of social indicators have seen them
 

as having three characteristics: (1) being collected at a sequence of
 

points over time and accumulated into time-series data, (2) being
 

For example, see Bertram M1. Gross, "The State of the Nation:
 
SocinJ System, Accounting," in Social lndicators, edited by Raymond
 
Bauer (Cambridge- MIT Press, 1966).
 

Examples of this are found in Sheldon and Moore, Indicators of
 
Social Change.
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aggregated or disaggregnted to various levels for comparison and anal

ysis, and (3) being components of larger efforts to establish broader
 

explanatory or predictive statements about relationships within a
 

social system.* Our analysis -does not attempt'to use indicators in this
 

third manner, though we expect they can contribute to such efforts.**
 

As stated in our first chapter, we have not tried to extend our analysis
 

of dimensions and indicators thereof into statements of causation be

cause we have not elaborated a development theory that defines its
 

variables and the relationships among them. Such an undertaking was
 

beyond the scope of our work. Knowing, however, that various theoreti

cal questions were begged by our analysis, we elaborated a framework
 

that was compatible with the basic assumptions of a variety of analysts
 

seekinr to establish causal relationships.
 

The uses which we see for our working paper and the indicators
 

derived titerefrom are rather straightforward: (1) improving descrip

tive reporting of project activities and achievements, (2) analyzing
 

the patterns and directions of local rural participation as a project
 

progresses, especially where diagnosis of problems or shortcomings is
 

called for, and (3) providing some insight into possible future
 

These three characteristics of social indicators are elaborated
 
in Kenneth C. Land, "Social Indicators," in Social Science Methods,
 
edited by Robert B. Smith (New York: Free Press, 1970). They are re
flected in the AID survey of social indicator literature, Social Indi
cators.
 

We accept the caution that such efforts should not be undertaken
 
on the basis of social indicators until one can demonstrate statisti
cally that programs and policies determine the outcomes measured by the
 
indicators rathur than by other, uncontrolled or unmeasured variables.
 
Sue critique of premnture use of indicators by Sheldon and Freeman,
 
"Notes on Social Indicators."
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patterns and directions of local participation, such as is needed in
 

these uses, we can envision
project design or modification. Beyond 


the elements o this working paper being built upon to guide policy
 

However,
considerations or even formulate theoretical conclusions. 


uses can be made of our
 we will be satisfied for now if more modes;t 


work.
 

C. 	The Construction of Indicators
 

There are many kinds of indicators that can be constructed and
 

applied, such as composit indicator- (made up of a number of elements
 

to portray a complex set of relationships), disaggregated indicators
 

(that break a whole into component parts to be measured separately),
 

or representative indicators (that summarize or stand for a wider set
 

of relationships).* For reasons suggested in Chapter One, we do not
 

have

aim at composit indicators of participation. Rather, what we 


to provide a basis for disaggregated indicators. Instead of
done is 


indicator of participation in decision-making, we
coming up with an 


look foc measures and comparisons of who participates how in 
what kind
 

of decision-making?
 

Composite indicators coquld be constructed from the elements 
we
 

this as very useful. More illuminhave delineated, but we do not see 


to know, for example, in what

ating than some summary number wi'l be 


kinds of decision-making there is local participation.--in 
deciding
 

whether to have a project? determine who is eligible to be included
 

see Nancy Paster, "Development
Otithese and related issues, 

in Measuring Develorment, pp. 1-20.


Indicators: An Introduction," 
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within it? fixing the location of facilities or service points? etc.-

and to know who does and who does not have a voice in decision-making-

are only local leaders involved? are women active participants? are
 

the landless excluded? -tc. In addition, one would usually like to
 

know how empowered are the participants in decision-making or at whose
 

initiative they become involved? Such considerations, while coming
 

under the rubric of rural development participation, are too diverse
 

to be summarized in a single number.
 

The disaggregated indicators we do suggest can, according to the
 

framewoLk outlined in Chapters Two through Four, be treated to some
 

extent as representative indicators. The three dimensions we have
 

identified provide some basis for choosing among the various possible
 

indicators with a view to coming up with a representative set of mea

sures that tell project man.7gers or evaluators how much participation
 

of various sorts by different groups is occurring or has occurred.
 

What we are suggesting, it should be said, is not a random sampl

ing procedure for determining which indicators will be used in a
 

particular si-uation, however. Indeed, we would introduce a deliberate
 

bias into the selection of indicators, to choose those that are most
 

salient to the project under consideration. The more relevaht that
 

lan,. tenure status, for example, is to the operation of a project or
 

to the achievement of its aims, the more likely it should be that this
 

characteristic of participants (or non-participants) is studied. In a
 

national program such as schoolchild immur'7ation, for another example,
 

participation in whether there will be such a program or who will be
 

eligible will be less significant to analyze than is participation in
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decisions concerning how the program will be implimented in a local 

area--when the immunizations will be given, who will publicize the
 

program and persuade reluctant parents (and children), what provision
 

will be made if any for adverse reactions, etc. Thus the measures
 

sought should be representative in that they characterize the activi

ties and persons most significant for project success.
 

One of the standing disagreements in social science is over the
 

use of qualitative or judgmental "measures" of certain variables that
 

cannot readily be measured in more conventional quantitative terms.'
 

Our view is that such judgmental indicators must often be used for
 

dealing with some of the rLoblems encountered under the rubric of
 

rural development participation. Many of the measures for who partici

pates in what aspects of development projects--decision-making, im

plementation, benefits and/or evaluation--can be direct and quantita

tive. With respect to the first, one can contrast the proportions of
 

persons by educational level, land tenure status, sex or ethnic group
 

who participate in the assemblies or counails making decisions on a
 

project, with the proportions of such persons in the local population-

how overrepresentative are these gatherings of which groups, and how
 

An excellent case has been made for such innovative measures in 
the work of Irma Adelman and Cynthia Taft Morris, Society, Politics 
and Economic Development (Baltimore: Johns Hopkins Press, 1967). 
They produced a range of "semi-quantitative" measures of variables 
thought to be of considerable importance by political scientists and 
sociologists but rarely systematically studied because they are diff-i
cult to quantify. Adelman and Zorris drew on "informed jud,,ments" of 
knowledgeable persons to rank countries according to pre-defined clas
sifications. Where the consensus was great enough, these rankings were_ 
treated as data for comparative analysi: . For an argument on the other 
side chat only direct measures should be used, see Jan Drewnowski, 
"Social Indicators and Welfare Measuremaent: Remarks on Methodology," 
in Zifasurinz- Devi-].rpmunt. 
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underrepresentative of others? With respect to implementation, contri

butions r labor or money can be measured or estimated with some con

fidence according to different groupings within the population. On
 

benefits, one can determine on representative days who uses a health
 

clinic or gets agricultural loans, or one can survey households in a
 

community to get data on project-related improvements accruing to them.
 

The need for more qualitative measures arises particularly when
 

it comes to assessing how participation occurs. Many of the concerns
 

falling along this dimension are matters of degree as well as kiv'd,
 

but their measurement will usually be expressed in terms of categories
 

rather than in numL:2rs. The distinctions that must be made are more
 

comple:: than can be encompassed by counting persons' presence and
 

parcicipation in meetings, their contributions of labor or money, or
 

their improvements in income, education or land tenure, etc. To con

sider the first of the variables discussed in Chapter Four--initiative
 

--only sometimes can one say that the impetus for participation came
 

entirely from within the local community or entirely from outside.
 

Often there is some interaction with initiative coming predominantly
 

from above or from below, or perhaps there is truly joint initiative.
 

This suggests five categories-initiative from local community only,
 

mostly from local community, shared between community and government,
 

mostly from government and from government only.*. What will be
 

For some purposes, three categories may be sufficient. The DAI
 
study of Strotegies for Small Farmer Development, Vol. I, pp. 107-111,
 
delineates three Categories for assessing participation initiative.
 
Spt;.ifically, wicb respect to "farmer roles in implementation stage of
 
project," they assess each project studied with respect to farmer
 
participation in dialo!!ue with project staff, farmer control or sharing
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significant is to know which kinds of participatioa in a project are
 

initiated in one manner or another, presuming this is a relevant issue
 

with respect to project performance. A profile of participation ini

tiative can be described enumerating where initiatives come from for
 

the various kinds of participation encompassed within the project, 
so
 

time and among areas
that comparisons can be made among kinds or over 


within the project as a matter of monitoring performance or evaluating
 

it.
 

While it will be helpful in terms of saving time, funds and staff
 

time to draw on existing sources of data in the form of production
 

data, income levels, school enrollment, etc., it is likely that where
 

quantitative data are to be used in project indicators they will have
 

to be generated by project staff or consultants at the field level.
 

Seldom have existing data been collected with a view to the kinds of
 

Only aggregate comparisons of
distinctions necessary in this regard. 


changes in average levels of production, income or education may be
 

So data must be gathered for the project
available for a project area. 


and its area often along very pragmatic lines such as suggested in the
 

newly emerging literature on field data collection.* An example of
 

in project decision-making, farmer provision of testing of technology
 

introduced by the project, and farmer control or sharing in the manac'these four-

DAI classified each proj:ct on 


ment of project activities. 

to whether the initiative was:
participation ;ariables according 


primarily farmer (F), primarily project (P), or shared, with farmer/
 

For their purposes of analysis and comparison,
project partnership (S). 

these categories sufficud.
 

Particularly helpful in this regard is the volume edited by
 

Bryant Kearl, Field Dta Collection in the Social Sciences: E::periences 

in Africa and the Middle East (New York: Agricultural Developmnt Coun

cil, 1976). There is an excellent bibliography in this study on various 
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this kind of analysis using often judgmental data is the study of 36
 

small farmer development projects recently competed by Development
 

Alternatives, Inc. which we have cited previously.* We will in the
 

chapters that follow show how such indicators would be applied in a
 

specific rural development project, the Chilalo Agricultural Develop

ment Unit (CADU), begun in 1967 in south-central Ethiopia with Swedish
 

assistance.
 

This project was chosen for analysis for a number of reasons, the
 

most persuasive being that it was well-documented and is thoroughly
 

known to Cohen.** Apart from these considerati.o's, however, it repre

sents a large-scale project based on both economic and social goals,
 

rural development participat~nn was one of the objectives of the for

eign donor assisting the project, and it has become internationally
 

knon and its effects on small-scale farmers has been widely discussed.
 

Still, for all the amount of study and documentation, many gaps exist
 

methcdological approaches to field data collection. See also Frank
 
Lyncl, "Field Data Collection in Developing Countries: Experiences in
 

Asia" (New York: Agricultural Development Council, Seminar Report No.
 
10, June 1976).
 

DAI, Strategies for Small Farmer Development, passim.
 

More than 100 publications have been published by CADU on ezonomic
 
and social topics. They are su-marized in John M. Cohen, "The Chilalo
 
Agricultural Development Unit as a Program Intermediary for Foreign
 
Assistance in Ethiopia," in Small Farmer Credit: AID Spring Review,
 
Vol. VIII, SR 108 (Washington: USLID, 1973). Cohen was working in
 

Ethiopia for more tltan four years, first as a legal advisor to the
 
Ethiopian governnet and later as a lecturcr at the national university,
 
during wilich time he studied the project and worked with its staff in 
evaluating the processes of social and political change. lie wrote his 
Ph.D. dissertation on the CADU project and has published a number of 
articles on CADU and rura] development in Ethiopia, several of which 
havu been citcd previousl.
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in the data available for doi. ,;the kind of analysis that could be doue
 

on-site with appropriate supporting staff. Thus, we will have at
 

various places in our account to use hypothetical dzita or inferred de

scriptions. This we believe is acceptable because our purpose in this
 

Part II is to illustrate how the framework of Part I would be applied
 

in a particular projLct situation. Finally, we would note that the
 

application of our framework to the CADU project led to a number of
 

refinements in the framework. No doubt additional case studies of
 

different types of projects in differenL task environments would refine
 

the framework further.
 



Chapter Eight
 

BACKGROUND TO THE CHILALO AGRICULTUPR'A. DEVELOPmENT
 
UNIT IN ETHIOPIA
 

The second main goal of CADU's activities was to try
 
to make the population assume increased respoasibility
 
for development work. In other words, the intention was
 
to promote the community-development principle of helping
 
people to help themselves . . . it is, however, necessary
 

to stimulate self-help, both in connection with the pro
duction process and with respect to the concribution of
 
the new resources and an active participation in politi
cal questions.
 

Bengt Nekby, CADU: An Ethiopian Experi
ment in Developing Peasant Farming
 
(p. 80)
 

This chapter will give some background for the application that
 

follows of our conceptual framework. We will show how it can describe,
 

analyze and evaluate patterns of rural development participation by
 

going into some of the most salient features of the Chilalo Agricul

tural Development Unit (CADU) and the Chilalo area of Ethiopia. As
 

we have argued, rather than take a narrow or mechanistic view of the
 

participation component in projects, we have sought to relate indicators
 

of participation to the particular characteristics of the project and
 

of the task environment. This means that ,4e need, before showing illus

trative approaches to measuring participation in the CADU project, to
 

say something about the project itself and about the Chilalo are:i, de

fined administratively as an awraja (subprovince) of Ethiopia.
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A. 	Ethiopia and Chilalo
 

Ethiopia is one of the least developed countries in the world,
 

yet it has a natural endowment of adequate land mass, generally fertile
 

soils, sufficient rainfall, and a considerable variety of climates and
 

elevations. This natural resource base and the existence of a large,
 

hardworking peasantry indicate that Ethiopia has substantial agrarian
 

potential, but unfortunately a potential far from realization. More
 

than 85 percent of the 26 million Ethiopian people earn their livelihood
 

from subsistence agriculture. The total agricultural output is 55 to
 

60 percent of gross domestic product (one of the highest such figures
 

in the world), and the nonmonetary sector is probably 75 percent of
 

this total. With an annual growth rate in agriculture during the last
 

decade averaging about 2.4 percent, probably less than the rate of
 

population growth in the same period, Ethiopia's per capita income
 

levels have remained among the lowest in the world.
 

Despite the fact that agriculture is the foundation of the Ethi

opian economy, little was done prior to the 1974 revolution to stimulate
 

its growth or to diversify its production patterns. Not until the mid

1960s did the government even state a commitment to change in rural
 

areas. Such change would include an increase in agricultural production,
 

reform and regulation of historic land tenu2re systems, the establishment
 

of better-functioning institutions of local government, and the mobili

zation of the rural Population through a wide range cf self-help and
 

community development 'projects. Toward thes2 znds, a number of minis

tries and agencies were involved in formulating and attempting to im

plemenc a wide variety of iolicies and programs.
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One of these programs was the Chilalo Agricultural Developmcnt 

Unit (CADU), a largu-scalc "package" program opernting in the Chilalo 

region of the country. The package concept was borrowed from exper

ience in Bangladesh, India and Israel, and in .CADU involved components
 

related to research, extension, credit, improved agricultural inputs,
 

markets and roads, health, water supplies, cooperatives and so on.
 

Together they were designed to promote an increase in production of
 

wheat and barley and some other commodities by tenants and small-scale
 

landowners in the area as well as to improve living conditions gene

rally.
 

The Chilalo region is located in the western half of mountainous
 

Arussi Province. The Chilalo subprovince itself, approzimately 140
 

kilometers loi.g and generally about 70 kilometers wide, covers 10,000
 

square kilometers, and its principal town, Asella, is about 170 kilo

meters south of Addis Ababa- The location of Arussi Province and
 

Chilalo awraja is presented in Figure VIII-l. This map also shows the
 

expansion of the CADU project area betwcen 1968 and 1971. By 1974, the
 

project covered most of the awraja.
 

The economic and social structure of Chilalo bears the marks of
 

past conflicts and conquests which brought patterns of large land
 

holdings and extensive tenancy into force after the 1880s. It overlay
 

a fairly complex set of ethnic differences among Amhara, Shoa-Galla and
 

Arsi-Galla people, so that the large landowners in the area were both
 

economically and ethnically differenc from the majority of residents.
 

With landotwership limited, tenants constituted about half of the
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agricultural labor force, while small awner-cultivat-ors formed most of
 

the rest of the 	population. * 

During the 1800s, Chilalo was occupied by the nomadic Arsi-GaLla 
people and ramaLned outside the control of the AN-iara -ind Tigre peoplt.s 
who dominated Abyssinia, the center of whAat was to become the conterm
porary s..te of Ethiopia. This region was conqyiered in tho- 1380s by
Emperor Menelik II, whose soldiers confisczted Arsi-Gaiia clan I ids. 
Although some land was returned to local chiefs to forestall oppu,:,iLion 
and win loyalty, the bulk of it wis t-i her held by : government or 
uscd to support the primarily Amhiara administrator., iJi soidivrs who 
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a
By the mid-191)0s, the agrarian potcantial of Chilalo had led to 


population of approximately 400,000. The rural population of some
 

65,000 households cultivated mainly barley on approximately 150,000
 

hectares. The overall pattern for farming small holdings was one of
 

plow cultivation and cattle breeding utilizing traditional techniques,
 

while mechanization was confined to a few innovative landowners operat

ing on a limited scale.
 

The prevailing social organization of the area resulted from in

stitutions such as those of kinship and Ethiopia's particular brand of
 

feudalism. Aside from voluntary associations relEted to religious ob

servances, clan membership and funerary functions, few inhabitants had
 

any social ties other than through traditional religious, burial or
 

savings associations and the kinship or the patron-client relationships
 

of domination and dependency that characterize Ethiopian feudalism.
 

There were no cooperatives, and community development and agricultural
 

extension activities were nearly nonexistent. There was a small minor

ity of provincial elites with conservative attitudes toward change and
 

a lack of concern with social equity. They controlled the basic economic
 

imposed central colonial rule over the area. As the Chilalo region's
 

fertility became known, Amhara and Shoa-Galla settlers arrived from the
 

north. The central government stimulated this migration by granting
 

land to new settlers and by allowing the sale of land granted to the
 

resident soldiers and administrators. In addition, large grants were
 

made to nonresident nobles, militar officers and civi'. servants who,
 

holding more land than they could farm directly, rented out much of
 

their holdings. Most of the Arsi-Galla became tenants on their original
 

tribal land and other tenants, primarily Shoa-Galla, arrived from the
 

north. Durlsig this colonization process, the Amharas imposed a varia

tion of their own feudal pattern of social organization and integrated
 

the region inLo their empire with the establishment of a Napoleonic
 

form o'. local goverment which emphasized tax extraction and maintenance
 

of order.
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assets of the region and were in a position through additional social
 

controls to direct or curb most group activity in the region.* About
 

30 percent of the population were Christian and 70 percent Muslim.
 

The Arsi-Galla (55 percent) were overwhelmingly Muslim, and most Shoa-


Galla (35 percent) and Amhara (10 percent) were Christians.
 

Only about 5 percent of the region's population lived in towns.
 

Apart from Asella, the administrative capital where about 17,000 per

sons resided, the remaining towns were usually under 500 population
 

and most of these were periodic market centers that had few permanent
 

tradesmen. Others were local government posts as well as markets.
 

Only those towns oa the poor all-weather road that runs north from
 

AselIa were connected by telephone and local bus to Addis Ababa. The
 

rest were joined by dry-weather tracks and were often difficult to
 

reach during the long rainy season.
 

Communications with Addis were so poor that most bureaucrats were
 

anxious tco avoid being posted to this remote area. The local adminis

tration was, therefore, largely staffed by poorly educated, local civil
 

servants who could maintain order and collect taxes but who had little
 

interest or ability in performing public service or dcv..lopment-related
 

functions. 'Moreover,schools and health stations had been built in
 

only four or five towns, of which only two had the additional amenities
 

of electrification and rudimentary water systems.
 

The rural population lived in still more primitive conditions. At
 

These elites included landoners, mechanized farmers, grain mer-. 
chants, businessmen, government officials, eldecs, judgcs, lawyers (ad
vocates), police officers, leaders of the few voluntary associations, 
priests, sheikhs, members of leading families and respected school 
teachers. 
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least 90 percent were illiterate and lived out!;ide the roach of h1alth
 

facilities. Rarely could children attend the distant government schools.
 

Disease was widespread, nutrition poor, and most Chilalo inhabitants
 

faced an early death. The average farm size was only 3.2 hectares, and
 

the average share rent for tenants was one-third of their produce. Ag

ricultural produce not paid in rent was consumed largely by the house

hold.
 

The marketing system faced by peasant cultivators itself contribu

ted to their misery. What foodstuffs did get taken to the primitive
 

rural markets were met by low prices, fraudulent grain scales and short

change artists. From there the chain of itinerant traders moved upward
 

until it reached the few major grain merchants who had the storage
 

capacity, information and volume of trade necessary to make large pro

fits from agricultural marketing. The purchasing power of most inhabi

tants was thus low, confined to goods essential to household survival.
 

Few were motivated to improve their farms, partly because credit rates
 

were exhorbitant. Only the provincial elites could tap the more equit

able interest rates of banks and development agencies. This was the
 

situation into which CADU was being introduced by the Ethiopian govern

ment with Swedish financial and technical assistance.
 

B. The Chilalo Agricultural Development Unit (CADU)*
 

The official reasons given for the choice of the Chilalo region
 

for an integrated rural development project were said to be: (1) the
 

*Background writings on CADU include the following: Betru
 

Gcbregziabher, Integrated Development in Rural Ethiopia: An Evaluative
 
Stud%, of the Chilalo Agricultural Develupinent Unit (Bloomington,
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existence of natural conditions suitable for intensive farming; (2)
 

the availability of transport and market facilities; (3) land tenure
 

conditions were somewhat more favorable compared with those prevailing
 

elsewhere in the country; (4).the desire for jrogress on the part of
 

the area inhabitants; and (5) the existence of a possibility to expand
 

the experience ganed there into the larger surrounding area of Arussi
 

Province.
 

Despite these affirmative justifications, there were some unspoken
 

reservations on both sides about the project. From the Ethiopian side
 

it was perceived that political difficulties were bound to arise with
 

the introduction of concentrated resources aimed at social as well as 

economic change in such a limited area. On the Swedish side, oppressive
 

effects of the land tenure system were noted. But both sides overcame
 

their initial concerns; the Ethiopian government believed it could con

fine the project's impact to eccnomic growth and agrarian reforms com

patible with the existing system, and the Fwedish government believed
 

that conditions in Chilalo posed no insurmountable land tenure problems.
 

It accepted the Ethiopian government's assurance that a land reform hill
 

Indidna: International Development Research Center, PASITA.1, 1975);
 

Bengt Nekby, CADIT: An Ethiopian Experiment in Developing Peasant Farm

ing (Stockholm: Prisma Publishers, 1971); Michael Stdhl, "Contradictions 

in Agricultural Development: A Study of Three Minimum Package Projects 

in Southern Ethiopia (Uppsala: Scandanavian Institute of African Studies, 

Monograph No. 14, 1973); Tefsi Tecle, "An Economic Evaluation of Agri

cultural Package Programs in Ethiopia (Unpublished Ph.D. dissertation, 

Cornell University, 1973) and The Evolution of Alternative Rural Devulo

ment Strategi.!s in Ethiopia: Implications for Employment and =ncome 

Distribution (East Lansing: Michigan State University, Monograph in 

African Rural Employment Papers No. 12, 1975); Tlele, The Desig:n of Rural 
DevelopmcnL; and articles cited previously by John M. Cohen as well as 
his dissertation "Rural Change in Ethiopia: A Study," also cited 
earlier.
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would be submitted to Parliament during the first contract period. As
 

of 1974 when the revolution occurred, the assumptions of the Ethiopian
 

government appear to have been correct and those of the Swedish govern

ment incorrect.
 

In any case the project was agreed upon and a working organiza

tion established. CADU was formed as an independent unit within the
 

Ministry of Agriculture and charged with overall implementation of the
 

project. The unit was funded by both governments and was coordinated
 

by a ministerial committee established to integrate the project with
 

other activities concurrently being undertaken by other ministires of
 

the Ethiopian government. The project was originally scheduled to run
 

for a thirteen-year period with total expenditures of $US 25.3 million.
 

From 1968 to 1973, approximately $US 16 million was spent. The struc

ture of in-country organization for the project is illustrated in
 

Figure VIII-2.
 

At the initiation of the project, the goals for the undertaking
 

were: (1) to bring about economic and social development in the awraja;
 

(2) to give the local population an increased awareness of and respon

sibility for developm.nt work;* (3) to verify methods of agricultural
 

development; and (4) to train staff not only for the project itself but
 

for other, similar efforts elsewhere. The basic straoegy in this ini

tial stage was that economic change would be given priority and social
 

change *uld be expected to follow its success. The thrust of the
 

Like the US Congress' mandate on par. icipation, 'e Swedish
 
Parliament requires SIDA's projects to contribute to "a development of
 
a society in the direction of political democracy and social equity."
 

http:developm.nt
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Figure VIII-2. Structure of Organization for CADUJ Within Ethiopian,
 
Gove rnien t 

project, therefore, was to assist farmers willing to adopt new methods
 

and practices. Living standards were to be generally raised by incroas

ing agricultural productivity through use of improvcd varieties plus 

provisiua of credit and marketing facilities. 
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With the signing of a new agreement in 1971 to cover the next
 

stage of the project, the following goals were stated in more explicit
 

form: (1) the main goal was to be achievement of economic and social
 

development throughout the project area; (2) activities toward this end
 

were to be so conducted as to ensure the participation of project area
 

population with their assuming increasing responsibility for those
 

activities; (3) CADU was to try to avoid adverse employment effects
 

(tenant evictions) and to create additional employment where possible;
 

(4) activities were to be directed mainly toward farmers in low-income
 

brackets; (5) suitable methods were to be continually sought for bring

ing about agricultural development elsewhere in Ethiopia in an inte

grated manner; and (6) financial resources were to be increased through
 

improvement in the taxpaying ability of the project area population.
 

[ I'm JE -1 
DLR E.CTION7
 

P i a:cr Dcv lopnc;,tI Ionstruction trrIannIn. -i.d 

lEval, ation 5,ctin, Scui,.l S1 Irr.icc Scc,,o, 
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Dpir e parinc I)Lpar Lll f .irt Ill Depirtnic DU prtrmcti 

Survcy and lcs:., rch and Forestry Agricultural,, ctin Aministrato 
.p erim:nitatin, Livestock .xtcnsion U, r Scc ion Section| Sc ctinn Secction Un;It 
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Figure VTII-3. Organization Chart of (C'.P t.:cough 1971 
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The range and content of project activities cart be elaborated
 

with reference to the internal organization and task assignments within
 

CADU, shown in Figure VIII-3.* Responsibility for different project
 

activities was entrusted to various departments and sections, all of
 

which operated within the common framework of an established work.
 

schedule and budget. An executive director was responsible for the
 

overall operation of the project.
 

Crop Production
 
Survt-7 and Experimentation: finding new crops and plant
 

varieties, determining optimum growing techniques, es

tablishing pasture.improvement methods, regulating
 
improved seed production, improving knowledge of soil
 
conditions and techniques for drainage and erosion
 
control, training extension staff in these new
 
technIques.
 

Implements hesearch: developing new tools for soil
 
preparation, increasing knowledge of conditions under
 
which more mechanized operations could be profitably
 
employed, training extension staff in use of new
 
equipment, training artisans to produce and maintain
 
it.
 

Animal Production
 
Livestock and Research: establishing optimal breeding
 

and management methods for dairy cattle, sheep and
 
poultry, training of extension staff in new methods.
 

Veterinary Services: increase knowledge of prevailing
 
livestock diseases, supp-ess diseases through preven
tive services and maintain health of animal population
 
through curative services, introduction of artificial
 
insemination to upgrade cattle, train extension staff
 
in veterinary fundamentals, control milk hygiene.
 

Livestock Production: production and sale of upgraded
 
cattle for improvement of mill- production.
 

Forestry 
Establishing nursery techniques and methods of planting 
and management of plantations, finding suitable tree 
species for the various ecological zones, increasing 
planting of trees for fuel and construction purposes and 

* 

The structure of CADU w.,,isreorganized in the middle of 1971, but 
the second organizational format did not differ significantly from the 
earlier one. 
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for soil erosion control, producing seedlings, establishing
 
timber plantations, reforesting government lands.
 

Extension and Education
 
Agricultural Extension: promote adoption of new products,
 

methods and inputs for agricultural development through
 
demonstrations, advice and assistance regarding credit
 
applications, improve knowledge of agricultural condi
tions through annual analysis of demonstration results,
 
prepare for extension of project's geographic coverage.
 

Women's Extension: raising concern for development among
 
women in the project area, training them in home eco
nomics, establishing women's groups.
 

Cooperative Extension: creation of cooperative societies
 
to undertake marketing of produce and procurement of
 
supplies and credit.
 

Trainint,: selection of groups for special training in
 
varitus aspects of change process, training project
 
staff such as marketing foremen and extension workers,
 
in-serice training of CADU staff, offering courses
 
for agricultural staff of other pjojects.
 

Information: increase knowledge of development programs
 
and project objectives and achievements, create special
 
campaigns to promote various project activities, in
 
cooperation with the government disseminate information
 
about legislation pertinent to project goals, promote
 
self-help schemes particularly for water and education.
 
promote adult literacy.
 

Commerce and Industry
 
Establishment of economic incentives for producers by
 
ensuring marketing outlets and fair prices, provision of
 
seed, fertilizer and other input:-, promotion of capital
 
accumulation through savings schc:nes, assist creation and
 
management of cooperative societies.
 

Other Services
 
Water Development: organize self-help schemes for building
 

water supply systems, create water supply facilities in
 
accordance with a master plan, increase existing knowl
edge of hydrological conditions in the region.
 

Public Health: carry out measures to prevent communicable
 
diseases wiLhin area, undertake basic health education
 
for population.
 

Construction Services: provide equipment and technical
 
skills for project construction projects.
 

Common Services: provide bookkeeping and other administra
tive services to the various departments, maintain
 
vehicles for project.
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Planning and EValUJILLtIM 
ain ain a continua] evaluation of the entire organization,
 

ensure the efficiency of its various units, recommend ways
 
to improve the attainment of project goals, identify and
 
conduct feasibility studies on potential projects and
 
activities, collect statistical data on the project area
 
and the effects of project activities, develop mcthodology
 
for planning and evaluation feedback process within
 
project.
 

This last section, explicitly devoted to evaluation activities,
 

was rather novel for a development project as seldom has this function
 

been specifically provided for within the structure of a project. How

ever, as we will see,* its relatively self-contained nature meant that
 

it did not.provide a significant vehicle for participation in this
 

function by Chilalo area residents.
 

C. Economic Development Strategy and Policies of CADU
 

The underlying assumption for the project was that for the rural
 

population to realize the possibilities of change, the first step in
 

this direction would come with the establishment of improved marketing
 

facilities. It could be argued that under the conditions of Chilalo,
 

land reform would provide a sounder first stage, since experience in
 

other countries indicated that providing services and capital inputs in
 

areas untouched by agrarian reforms generally results in a maldistribu

tion of benefits toward wealthier, large-scale farmers. But since such
 

reforms were not judged feasible at the outset, the only realistic
 

strategy appeared to be to begin by trying to bring the peasants into
 

the market economy by offering them an opportunity to sell their produce
 

at fair and stable prices. The idea was that as peasants then became
 

involved in thr. market they would more readily accept the utilization
 

of improved inputs with new varieties of produce, stimulated by offering
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simple and attractive credit facilities backed up by demonstration of
 

benefits from new inputs by extension and education activities. In the
 

process, CADU was to supply a number of services such as water, educa

tion and health and it was hoped the Ethiopian government would intro

duce some type of tenure reform by the time the overall process had
 

gained momentum, as illustrated in Figure VIII-4.
 

EXPECTED LAND 

TENURE REFORM 

MRESCREDIT ECN_ I 
~~ETS ~ INPUTS ECO MCEVELOPMENT 

EXTE NS ION 
AGRARIAN 

SERVICES
 

ri~ure VIII-4. Basic "conomic Developmraent Strategy of CADU
 

Beginning in 1967 and 1968, CADU introduced trading uenters in
 

small market towns offering farmers the possibility of selling milk and
 

wheat at fair, stable prices. These products were chosen because the
 

area was best suited for producing them. Purchase prices for both were
 

maintained above the traditional market prices, which was not difficult
 

to do given the exorbitant margins characteristic of past purchasing
 

practices. Though marketing services were intended for small farmers
 

and tenants, CADU purchased grain and milk from all farmers in order to
 

lower operating costs by increasing its volume.
 

Since CADU's technological package was similar to existing prac

tices and sinc, risk of failure was relatively low, the project's inno

vations were attractive. Moreover the credit program did not require
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high resource requirements and the pay-off period was short, generally
 

the time it took for grain to grow and be harvested. As a result of
 

these favorable project characteristics the number of farmers partici

pating in the project expanded rapidly.
 

CADU's marketing activities supported introduction of the three
 

main program elements-improved inputs, credit, and extension demonstra

tions. 
Early in the project, good results had been achieved in varietal
 

research, so the project was 
soon ready to distribute improved seed
 

varieties, as well as to inform farmers of appropriate practices for
 

soil preparation, seeding rates, weed control, crop rotations, etc.
 

The method used for introducing these improvements to the farmers was
 

to create an extension system based on model farmers and demonstration
 

plots.
 

Each loan application had to be supported by a simple farm pro

duction plan drawn up by the farmer-applicant and extension agent
 

specifying the needed new inputs and related agricultural practices.
 

If the application was approved, the farmer would obtain the requested
 

supplies from the trade center upon paying 25 percent of their value.
 

A 9-month loan agreement was made for repayment of the remainder of the
 

cost of the inputs after the harvest, with interest calculated at 12 per

cent per annum. Farmers who did not repay their loans 
were excluded
 

from obtaining future loans.
 

Loans were extended in the form of inputs but repaid in cash.
 

This brought farmers into the monetary economy since they sold their
 

increased production to CADU's marketing division. 
CADU stored this
 

grain and sold it later at higher prices on the national market. Hence
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participation in credit-Laking led to participation in the cash economy.
 

To facilitate reaching potential participants in the project's
 

activities, CADU set up extension areas under an extension agent who
 

worked with a number of model farmers who had been designated from among
 

those nominated by farmers themselves. Extension agents were located in
 

specific towns where they maintained demonstration plots in addition
 

to those started with each model farmer. The results in the first year
 

of demonstration were remarkable, and demand for these inputs and mar

keting services began immediately, as seen in the tables on page 194
 

bvlow. The extension of credit and distribution of inputs grew rapidly
 

after 1968 when first introduced and as trade centers were increased
 

in number from nine in 1968 to 25 two years later.
 

In the course of this rapid expansion of activity, extension
 

agents and trade centers came under great pressure of increased demand,
 

and there is some evidence that.the network of extension areas expanded
 

too rapidly.* Still, the project had the favorable "characteristics"
 

of fairly incense administrative coverage and reasonably good accessi

bility. Though roads in the area were poor, trade centers were well

distributed, and by LDC standards, the number of extension agents was
 

considerable.
 

In the sale of seeds, fertilizer and other farm goods, CADU tried
 

pnly to break even, with margins figured only to cover administrative,
 

Extension agents in the process of assisting in credit applica
tion and farm plan preparaLion could get quite involved in giving advice
 
on better farm management practices, over and above their maintaining
 
crop demonstrations. Trade centers were selling seeds, fertilizer con
centrate, impluments, insecticides, herbicides, knapsack sprayers, plas
tic buckets aitd milk pots, while serving also as centers for purchase of
 
food grains.
 



193
 

transport and storage costs. As a rule, no subsidies were utilized in
 

any CADU project activities, with the basic policy being that benefi

ciaries should absorb all costs of marketing activities and so that
 

CADU's marketing operations would break even in purely commercial terms.
 

Existing commercial profit margins in the rural areas were sufficiently 

high to permit CADU to "compete" from the outset, and the ircreaFed
 

volume of sales and purchases right from 1968, shown in Tables VIII-l,
 

VIII-2 and VIII-3 indicated that CADU's operations were judged benefi

cial by rural producers.
 

From a project perspective, the benefits generated by marketing,
 

input, credit and extension activities appeared to be a very sound in

vestment. For purposes of calculating cost-ben':fic ratios and internal
 

rates of returu, benefits were figured solely in terms of imnroved
 

wheat seeds, and we see from Table VIIL-4 that after an init al period
 

of heavy investment, total minimum benefits hy 1970/71 were rapidly
 

increasing. By this time, it should be added, benefits were also ac

cruing from the use of fertilizer as well as minor activities in barley,
 

flax, fodder and beet seeds, milk sales, veterinary services, and
 

health and water programs, so the maximum benefits were if anything
 

considerably more. In direct monetary terms it was estimated that
 

households participating in CADU activities increased their real house

hold income by some 50 to 100 percent.
 

However, such data as reported in this table and the prLcedia;
 

three tables do not measure or indicate changes in income distribution,
 

employment within the project area, population migration, tenant evic

tion, increase in tax r.ollection an. public services, changes in
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Table VIII-1: AMOUNT OF CREDIT AVD NUMBER OF LOANS EXTENDED BY CADU, 
1967/68 TO 1974/75
 

YEAR NUMBER OF LOANS 
TOTAL AMOUNT OF 
CREDIT (SE) 

1967/68 
1968/69 
1969/70 
1970/71 
1971/72 
1972/73 
1973/74* 
1974/75* 

189 
868 

4,769 
14,146 
12,642 
13,302 
25,201* 
40,000 est.* 

15,700 
158,461 
502,875 

1,437,517 
1,063,120 

961,938 
n.a. 
n.a. 

Table VIII-2: 
 SALES OF IMPROVED WHEAT SEED AND FERTILIZER BY CADU,
 
1967/68 TO 1974/75
 

TfPRO'.'ED WHEAT SEED 
 FERTILIZER

YEAR 
 (in auintals) 
 (in quintals)
 

1967/68 
 1,470 
 42

1968/69 
 4,540 
 2,820

1969/70 
 8,202 
 15,380

1970/71 
 13,434 
 41,461

1971/72 
 2,698 
 35,309

1972/73 
 1,640 
 32,051

1973/74* 
 2,500* 
 75,000*

1974/75* 
 12,000* 
 60,000*
 

Table VIII-3: MILK PURCHASES FROM COLLECTION STATIONS BY CADU,
 
1967/68 TO 1974/75
 

YEAR 
 LITERS COLLECTED
 

1967/68 
 4,000

1968/69 
 136,000

1969/70 
 318,000

1970/71 
 159,000

1.971/72 
 147,113
 
1972/73 
 262,099

1973/74* 
 320,000*
 
1974/75" 
 323,017"
 

Years after land reform began following military coup d'4tat.
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Table VIII-4: COST/BENEFIT AND INTERNAL RATE OF RETURN OF CADU PROJECT,
 
1967/66 TO 1970/71
 

SU3JECTC 1967/68 1968/69 196/70 1970/71(est.) 

Total Minimum 52,080 511,157 1,726,806 3,954,119 
Benefits (E$) 

Total Net Project 
Cost (E$) 2,880,100 7,312,500 3,660,800 5,636,400 

Difference (E$) 2,828,020 6,801,343 1,933,994 1,682,211 

Internai Rate 
of Return (%) 5% 13% 20% 

Source: CADU, Cost/Benefit Analysis on CADU for 1967/68-1974/75
 
(Asella: CADU, Planning and Evaluation Section, 1971),
 
p. 5.
 

expectations, living conditions, food consumption patterns, health, ac

ceptance of new agricultural implements, public participation in the
 

project, attitudes of the population toward chrLge, or many other changes
 

associated positively or negatively with development. Some of these re

quire further consideration in preparation for our discussion of partici

pation indicators in the CADU project.
 

D. Social Change and Participation Strategy
 

We will not go into indicators of participation here as that is 

the task for the next four chapters, but rather we will give an overview 

of Lhe strategy and outcomes of the project. As will be seen, a lack 

of specificity in conceiving of "participation" in part accounted for 

the pattern of limited participation Lhat resulted. There was little 

clarity about differences between particip-icion in decision-making and
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in implementation, for example. Neither was much attention given to
 

the specific roles each could play in contributing to project success.
 

There was a general appreciation that CADU should improve the local
 

population's willingness and ability to participate in processes of
 

rural change. But more effort was directed toward the former--trying
 

to make the target population aware of possibilities of change and
 

stimulating needs which their cooperation and activity could satisfy

than toward the latter, which required more development of local or

ganization and some change in their very weak power position. The
 

general strategy with respect to participation was in part to organize
 

cooperative societies and in part to make direct contacts with local
 

people to win their confidence and support, both approaches to stimulate
 

self-help community schemes as well as changes in individual behavior.
 

The strategy is presented diagrammatically in Figure VIII-5.
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IN 

DIPECT CADU 1iCONW1o AND bM'CIA 
CONTACTr ! DLV I FROMI-Ii*MiNI* 

[outh Gru ur'., I in 

Figure VIII-5: Basic Social Chang.e ;1d Participation Strategy of CAIDU
 

It is important to note that little effort was made to gain the
 

support and acceptance of project activities by local govcrnment personnel
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or those rural and town community leaders who make up the provincial
 

elite of the region's social system. Basically, the projuct went
 

against the interests of many government officials, major merchanLs and
 

businessmen, large landowners, traditional secular and religious leaders
 

and a host of local notables. Significant change and particularly land
 

tenure reforms or peasant mobilization would threaten the power and
 

status of these elites. But this issue was actually side-stepped because
 

the project had few of the participation effects it was intended to
 

promote, at least through 1974 when there was a change in government.
 

In the chapters which follow we will explore the participation
 

CIDU was able to generate in decision making, implementation, benefits
 

and evaluation. For now it need only be "ioted that most of the partici

pation that occurred was the result of individuals deciding whether or
 

not to participate in the implementation of the project through pre

paring a farm plan, taking credit, using the new varieties and market

ing facilities. Considering figures on this as aggregate measures of
 

participation in implementation, as seen from the tables on page 194,
 

there was certainly a rapid expansion of such participation. It can be
 

extrapolated from these figures that by 1971, about 25 percent of the
 

target population was be;ng reached by CAU activities. Farmers were
 

buying "green revolution" inputs, improving livestock production and
 

beginning to market milk. Wheat and barley production expanded dramati

cally, and as a measure of benefit, it is estimated that participating
 

farmers and households increased their real income by to 50-100 percent.
 

But beyond such income increases, it appears that the major benefits
 

generated by the project have tended to accrue mostly to provincial
 

elites.
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Although CADU stimulated dramatic economic growth, most of the
 

envisioned social change did not come about. Moreover, a number of
 

harmful consequences resulted. Although the project was designed to
 

improve and develop the agrarian production of tunants and small-scale
 

landowners, the effects of better agricultural techniques and use of
 

improved seeds and fertilizers were communicated to surrounding land

owners. Major as well as middle-sized landowners came to realize that
 

agriculture could be very lucrative. The result was that land prices
 

nearly doubled, and tenants' rents were raised to half of their produc

tion (up from one-third). There was pressure to convert pasture land
 

into cultivated area, and large-scalt, mechanization arrived in force-

the use of tractors stimulated by tax and credit incentives instituted
 

by the central government. Outsiders moved in to buy or contract land
 

and take advantage of the infrastructural and production advantages
 

created by more than five years of activity by CADU and its maximum
 

package program. Other negative effects ranged from the absorption
 

of real income gains through increased corruption by local government
 

officials and administrators, to burgeoning market profits by grain
 

buyers who still were able to direct wheat sales to themselves rather
 

than to CADU trade centers because of credit and social obligations.
 

Given that the existing political and social system changed little
 

through 1974, it is easy to see how the effects of its rigidities began
 

to manifest themselves in project performance. Their cumulative effects
 

,:ontributed to a leveling-out of growth in CADU activities around 1973,
 

with participation stabilized at about 12,000 peasant households absorb

ing about E$ 900,000 in credit and using about 35,000 quintals of
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fertilizer. This pattern suggests that little further advance would
 

result without giving more weight to social change and equity considera

tions, rather than concentrate on production increases as had been the
 

case. In fact, such changes were initiated in the wake of the 1974
 

revolution, which made land reform one of its major policies for rural
 

development.*
 

Up through 1974, the price of economic growth was paid most
 

significantly by landless peasants who were evicted to make way for
 

profitable mechanized production. This was a price easily extracted
 

from approximately 3,500 peasant households because of the lack of legal
 

protection afforded to tenants. This unintended consequence of the
 

CADU project--belatedly recognized by project designers and highly em

barrassing to the foreign donor-points up the need to get beyond con

ventional aggregate economic indicators for monitoring and evaluating
 

project success. In particular we find the approach assoc . ed with
 

Since early 1974, Ethiopia has been undergoing a remarkable so
cietal transform.ation. Specifically, an official ideology of Ethiopian
style socialism and a program of "anti feudalism, bureaucratic capital
ism and imperialism" have been proclaimed. The former landed aristo
cracy has been isolated, imprisoned or executed, many senior central
 
government and provincial adm-.nistracive personnel have been removed,
 
and the monarchy has been abolished and the constitution suspended.
 
Far-reaching urban and rural land reforms have been decreed, with a wide
 
range of rural programs being implemented which aim to mobilize the
 
peasantry. The foremost of these programs is the formation of peasant
 
associations and the use of more than 40,000 university and high schooL 
students to help organize the peasantry and bring about improvements in
 
the living standards of rural people. Under the land tcnure reforms,
 
all private holding has been abolished and peasants given ustzfruc-ory 
rights over up to 10 hectares of land. For further inforniation, see
 
John 'M. Cohen, Arthur A. Goldsmith, and John W. Mellor, Revolution and 
Land Reform ir: Ethiopia: Peasant Assoi'Ja,-:-ns, Local covernmcnt and 
RuraL DeveLopna.nt (ithaca: Cornell Uni" ersity, Rural ;)evelopm:_nt Cornmit
tee, Occas Wnai Paper No. 6, 1976); and Colin Le-gum, Ethiopia: The Fall 
of Haile Selasiie's E:nire (New York: Africana Pub ishing Company, 1973). 

http:DeveLopna.nt
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"rural development participationl" suggested in 
the next four chapters
 

appropriate for gaining a better understanding of project dynamics and
 

performance because they stress social and political as well as 
economic
 

effects and get at questions of distribution instead of stopping with
 

summary or avcrage measures. 
 The proposed approach is not intended to
 

substitute for economic analysis of a project but rather to make pos

sible more comprehensive and goal-directed judgments about the aim of
 

projects, their progress toward these goals, and their overall effec

tiveness.
 



Chapter Nine 

PARTICIPATION IN THE DECISION-MAKING FOR CADU PROGRXIS 

Pursuant to the request of the Ethiopian Government in 
July 1965, the Swedish International Development Authority
(SIDA) appointed a team of experts to investigate and out
line the possibility of a regional agricultural development

project in Ethiopia . . .
 the working party recommended
 
the establishment of a 'package project' for agricultural

development in the Chilalo awraja. 
 A proposal was accepted

by an Ethiopian Ministerial Committee in February 1967.
 
On 8 September 1967, a bilateral aid agreement was signed

by Ethiopia and Sweden. 
No Ethiopian directly participated

in the actual field investigation or in the technical as
pects of project design, although the plan was reviewed
 
by government bureaucrats.
 

Bertru Gebregziabher, Integrated Develop
ment in Rural Ethiopia (p. 17)
 

The next four chapters provide an exemplification of the frame

work developed in Part I. 
The task is to assess rural development
 

participation in the CADU project. 
 As CADU has been widely reported
 

and analyzed, it offers a variety of materials for consideration here.
 

Yet it is not easy to make an evaluation of participation in CADU using
 

existing data because the project focused most of its evaluation effort
 

on gathering economic indicators. 
 There is simply little information
 

to support social indicators in gSeeral or participation indicators in
 

particular. We will present quantitat:- e data whrever possible.
 

However in most instances, the suggested evaluation wLll be qualitative,
 

employing subjective judgments based on what information is at hand,
 

or in a few insLanc.i, hypotheLical data will be used to demonstrate
 

a particular kind of analysis.
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In weaving together an account of what participation occurred and
 

was measured with what participation was either not measured or did not
 

occur because not allowed for, we are not trying to criticize CADU in
 

the bright light of hindsight. Rather our purpose is to illustrate our
 

framework's potential use in designing, managing and evaluating the
 

participation components of any project. Because this is our aim, we
 

will not include a wide variety of materials and footnotes about the
 

project that might have been used if this were a case study of CADU.
 

We have only drawn on materials directly relevant to illustrating our
 

framework.
 

We have organized the description and analysis of the project's
 

participation patterns according to the four kinds of participation
 

that make up t' "what" dimension discussed in Chapter Two: (1) deci

sion-making, (2) implementation, (3) benefits, and (4) evaluation.
 

Each of the following four chapters focuses on these in turn, examining
 

the "who" and "how" dimensions of what participation occurred or might
 

have taken place. We think this method of organizing our analysis
 

gives a more integrated picture of possible measures--when the "what"
 

dimension is considered against the others--than if we had discussed
 

the "what," the "who" and the "how" of participation in three separate
 

chapters.
 

A. Patterns of Particination in Decision-Making
 

Four types of participants could have been involved at the local
 

level in CADU's decision-making processes: (1) local residents, (2)
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local leaders, (3) government personnel,* and (4) foreign personnel.
 

Only a few people from these major local groups were ever involved in
 

any of the three sets of decisions surrounding the CADU project. None
 

were involved in the initial decisions about the project, as indicated
 

by the quotation opening this chapter. Moreover, there was little
 

participation in on-going decisions about the project's purpose or
 

content or in operational decisions concerning how the cooperative so

cieties would be composed and function as local instruments for
 

development.
 

In assesoing participation in decision-making it is instructive
 

to make distinctions between direct and indirect participation so as
 

to allow for differing extents or degrees. People can participate in
 

the process of decision-making in various ways and with varying ef

fectiveness. This relates to the distinction discussed in Chapter Two
 

between authority and influence. However even acknowledging that there
 

can be participatLon in decision-making processes without actually
 

making the decision by one's self, we find in the case of CADU very
 

little of such participation, as summarized in Table IX-l. 
 In as much
 

as fostering "participation" was one of the social development aims of
 

CADU, this is surprising, but it points up how wide can be the gap
 

between aims and actual practice; For our purposes here it is unfortu

nate that we do not have more data to use in illustrating our framework,
 

but we can show how it would have been applied in an analysis of the
 

We exclude project employees from this cacegor of government
 
personnel because their "participation" was a matter of assigned dutics. 
In this category we include local governors and mayors, field agents of 
central ministries and their administrative or support staffs. 



Table IX-l: 
 GENERAL PATTERNS OF PARTICIPATION IN DECISION-MAKING BY VARIOUS TYPES OF PARTICIPANTS
 

TYPES OF DECISIONS AND ROLE IN DECISION-KAKINGEXAMPLES OF REPRESENTA-
 Local 
 Local 
 Govt..
TIVE DECISIONS 
 Residents 
 Leaders 
 Personnel* 


Initial Decisions
 
Naeds and Priorities: What these were,

and whether CADU would meet 
them. 
 None 
 None 
 None 


Project Coals: -.hether to stress more 
agricltnral productivity or broad
ba:;ed social development. NoneNone 
 None 


Location: Where to locate first set
of trade centers. 
 None 
 None 
 Nolle 

Project Design: Whether farm plans

would be required to get credit None 
 None 
 None 


On-Going Decisions
 
Needs and Priorities: Whether the
 
continuation of CADU met these 
 None 
 None 
 None 

Project Goals: IlhetLher 
to shift efforts
 
to meet needs of smaller farmers and 


tenants. 
 None 
 None 
 None
Location: Where to 
locate additional
trade centers. 
 Some demand 
 Some influence 
 Some influence 

Project Redesign: Whether to change

credit eligibility criteria. 
 None 
 None 
 None 


Operational Decisions (Cooperatives)
 
Ifecting:;: Whether and when to hold 
meetings. 
 None Shared authority Some influence 


llembership: lh at should be the 
criteria for membership (note: None
None 
 None 

'these were set by law).
Leadership: Who should be chosen as 
 Some influence through making 
 Some influence
1lodel Farmers. 

Personnel: What CADU staff 
promoted or removed. 

Contacting: Involvement in 

would be 

presenting 

nominations of 5 local persons 

None None 

on who 

None 

was chosen 

local interests and views to higher
authorities concerning CADU A little Some Some 

Does not include CADU staff, as explained In footnote on page 203. 
Does not include Swedish (SIDA) staff as they were part of project; mostly church mission personnel. 

Foreign
 
Personnel**
 

None 

None
 

None
 

None
 

None
 

o 

None
 

None
 

None
 

None
 

None
 

None
 

None 

None
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decision processes in CADU.
 

Had CADU more actively sought to involve the local population in
 

decision-making, it could have been aided by our framework's elaboration
 

of the "who" dimension of rural development participation. In Table
 

IX-2 we suggest a fairly wide range of characteristics that could have
 

been considered by CADU with respect to different kinds of deci.ion

making. To know the extent to which different categories were under

represented or overrepresented in certain decision-making, to be sure,
 

one woulli have to know what percentage of the local population each
 

group constituted. Where such information is available for the Chilalo
 

area, we indicate it in the table. Carrying through the analysis of
 

even several of these characteristics for given kinds of decisions
 

would have been illuminating for understanding participation patterns
 

in the project.
 

A consistent theme in this and the chapters which follow is that
 

CADU could have generated data on background characteristics of the
 

type presented in Tables IX-l and IX-2 without too great difficulty.
 

In fact, it generated such data in certain studies in the early days
 

of the project, with perhaps the best examples being the census data
 

gathered for the towns of Bekoji, Dighelu, Ketar and Yelioma.* What is
 

significant is that the studies produced after the project was
 

These studies surveyed the respondents' marital status, educa

tional level, ethnic background, principal language (for ethnicity),
 
religion, landownership status, place of birth, length of residence,
 

income, literacy, and occupation. No cross-tabulations among these
 
variables were attempted. These studies are rypified by Gunnar
 

Arhammar's Census in Bekoli Village (Asella: CADU, Publication No. 42,
 

1969).
 



_______ 

Table IX-2: rOSSIBLE CIARACTERISTICS OF PARTICIPANTS IN DECISIO;-iiAKING TO BE EXAIINE3 

POSSIBI.E DFCISIOI-L61KING RE.EVANT TO PROJECT
 
BACKCROIUlD 
 OF LOCAL (A) Persons Consulted (5) Persons at 1fiS. 
 () Persons Attending
CIARACIERISTICS 'OPULATIO. on Location of ew ILiaking Nominations (C) Hembers of the Cooperative Society

Trade Centers for Hodel Farmers __ _ 2 I J Farmars' Cor-ittees heetings Ihen Held2 I 2 9 2 

Sex of Particl-ants
 
H.11C 
 50
 
Fe.ale 
 50 

ASA_0 Par titcipnt.* 
18 to 30 25 
30 to 45 
 38 
Over 45 
 37
 

FanhIv St.itus 
lh,;schc ld Head
Ilo ehoId Henber 

Ethnic Group
Arch.: - -1 10
 
r " _._ 
 90 

Lc._! E-!.!n 
lion I rm 70 
Chr i.-l ;an0 

Econt-mic LevelIi h/Wea Ithy _______ 

MItd [ rn 
. 

l.o%'/Subhistence
 

Cdncat Ion 
Funct lonal ly Literate 

!I !IIeOcct ation 
Agrirulturalste 
Ten.int s 
LandnwinersA*
 

Under 10 
 ha.
 
10 to 20 ha. 
Over 20 ha.
 

Non-Agriculturalists

CoVt. Employees
 
Bustnc's/Trade 
Religious 
 " 
Professional
 
Craftsmen/ArtLsan"
 

Ireakdo'n of age groups will vary according to country and/or region. 
These divisions appear appropriate for Chilalo
corresponding to snme general functional criteria (age 18 is used In the general agricultural surveys as that for
assuming economic responsibility) and yielding fairly similar-sized groups. 
The figures shown here are for heads of

households as enumerated in a major consumption study. 

Breakdown of landowners by size of holding will also vary for different countries or regions. 
 The Easha (40 hectares)
is r standard Ethiopian unit of land measurement, and these divisions according to fractions of a gasha roughly distinguish small, middle and large landowners.
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established rarely consider background characte:lstics associated with
 

the "who" dimension.*
 

B. Types of Decision-Making Participation
 

1. Initial Decisioins
 

All the possible initial decisions such as described in Chapter 

Two were taken without any local input, direct or indirect. We coiuld 

go into this process in great detail. However, for the purposes of this 

exemplification, we can say that the decisions to focus on agriculture 

as a key aspect of Ethiopian development, the selection of the "maximum 

package" approach as a means of promoting agriculture, the design of 

the project, selection of Chilalo as the location, and establishment of 

CADU goals and activities were all taken without an,/ input from the 

people whose lives would be affected. There is no evidence in the 

materials we have that any attention was given to hopes and perceived
 

needs of tha people of the Chilalo region in regard to any of the ini

tial decisions that shaped the future if the project and the area. Re

,ports on the initial decisions speak only of international development
 

agencies, working parties of experts, parliamer ary actions, central
 

government officials, ministerial committees, professors, and investi

gating teams.
 

Had the project designers conceived of participation from the
 

What background characteristics were studied %ere usually related 
to tenancy and landownership" for examplu, Rennck Kifle's correlations
 
of land tenure status and credit in An Analysis of CADU Credit Prozram
 
1968/69 to 1970/71 (Asella: Chilalo Agricultural Development Unit,
 
Publication 'Na. 66, 1971). As suggested by uur tables in these chapters,
 
we do consider these characteristic:; among the niost important.
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outset in the way we have presented it in this working paper, they
 

would at least have been able to consider involving the population of
 

Chilalo in some of the initial decisions about the project. Assuming
 

the task environment in general and the central and local authorities
 

in particular would have been amenable--possibly an invalid assumption
 

before 1974--the donor agency could have tried to provide for some
 

channels of local input into the decision-making process at an early
 

stage of project consideration. Even wlLhout Ethiopian government en

thusiasm for such an approach, it is likely that SIDA could have con

sulted with local leaders, government personnel and other residents
 

in ZAhc Chilalo area concerning their sense of needs and priorities as
 

part of a pre-project survey.*
 

We do not assume that all such decisions should or must be made
 

by reprcsentative local groups. Especially in a task environment like
 

that of Ethiopia where political and cultural factors make communication
 

difficult across power, status and ethnic lines, one cannot expect full

scale or broad participation in initial decisions. The abortive launch

ing of the Awraja Development Committee as an instrument of implementa

tion, as discussed in the next chapter, certainly indicates this.
 

An example of such pre-project consultation of the local popula
tion can be found in the account of the USAID-supported Masai Cattle
 
Ranching Associations in Tanzania by Oleen hess, at the time the AID
 
Food and Agriculture Officer in that country. While Tanzania was more
 
supportive than Ethiopia at th', time of local participation, it was not
 
more favorabiv di.sposed to forcign donor involvement. In preparation
 
for a range managentr and cattle production and marketing project, he
 

.and other staff consulted extensively with locaL leaders and residents 
in the rHasai area to understand better their actual conditions and 
needs and to elicit their suggestions and cooperation. See The Estab
lishment of Cattle Ranr:hinf among the Masai in Tanzania (Ithaca: Cornell 
University, Rural Developlmcu Cmmittuc, 1977). 
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However, there is no reason to expect that participation in decision

making about the project in its initial stages.needs to have been as
 

absent as indicated by Table IX-l. Gathering data such as called for
 

in the first column of Table IX-2, on various percentage breakdowns
 

of the local population by sex, age, family status, etc. would provide
 

a basis for trying to involve or consult if not a cross-section of the
 

population, at least a sufficient number of persons from the most
 

salient groupings to be reasonably sure that theic views are known to
 

the project designers. 

It is worth noting and discussing at some length the lack of
 

involveme;. of local officials and government personnel in the initial
 

decisions for CADU. Indeed, local governors and field agents of the
 

development ministries never really participated in on-going or opera

tional decisions and the only kind of participation they were directly
 

involved in appears to have been benefits.* This non-participation in
 

decision-making was because the project and its leadership were auton

*omous from the local government system and the line ministries of the
 

government. CADU was designed to by-pass awraja and provincial offi

cials. Even the chief field agent of the Ministry of Agriculture in
 

Chilalo was unconnected with the project. From 1968 to 1971, CADU's
 

director reported directly to the Minister of Agriculture and after
 

that to the head of the Ministry's Extension and Project Implementation
 

Such participation typically occurred through their role as far
mers. For example, Betru Gebregzi;,bher writing about a local governor
 
notes that he "wa:i a part-time farmer who usually operated large plots
 
through contributions of Labor and other inputs from his subjects."
 
Integrated Development in Rural Ethiopia, p. 34.
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Division (E'D)in Addis Ababa.*
 

The reasons for this autonomy were clear. Project designers dis

trusted the local government system, which had 
a reputation for corrup

tion and inefficiency as well-as a predisposiftion 
to promote order and
 

tax collection while eschewing development activities. 
In order to
 

avoid these aspects of the task environment, 
CADU followed its autono

mous path. This resulted in some major problems for there were certain
 

complex problems CADU could not solve alone, and 
the hostility CADU's
 

independence and elitism generated in the local government system ham

to resolve them.**
pered local cooperation in efforts 


The initial CADU plan of operation established 
functional link-


These were to have been faciliages with a numb?" of ministries.*** 


tated by coordin :Lion at the national level 
through a ministerial com

.mittee and locally in coordination with the Ministry 
of Interior's
 

Many of the top officials in EPID were expacriate experts, not
further from
So this removed CADU decision-making even
ably Swedes. 
 the Min-


Ethiopian inputs, through EPID officials reported 
directly to 


ister of Agriculture.
 

**This problem was summarized in the second evaluation team report.
 

perhaps expedient at the time, although unfortunate 
in the long


"It was 

run, that CADU should initially launch its program 

almost without refer-


The view seems to have been
the provincial administration.
ence to 

(a) that since CADU had a degree of 'autonomy,' it 

was not
 
taken: 

neces,ary and might be frustrating, to work through the local adminis

concern for small farmers might not be
 
tration, and (b) that CADU's 


. . . This isolation of CADU, 
shared by the Governors at various levels 


easily moving into hostility, could be serious in 
the shorter term,
 

so 

SIDA, Final Reports on the
 

and impossible to maintain in the long run." 

(Addis Ababa: SIDA, 1974), p. 50.


Apprai1tal of CADU and EPID 


The Imperial Highway Authority was to construct major 
roads,
 

Education was to increase grade school enrollments, 
Public Health was
 

to maintain health survices, Land Rcform was to implement reforms when
 

passed by parliament, Water Resources was to develop the 
area's resources,
 

and so on.
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governors and the various development ministries' field agents. Rowuver, 

many of these supportive linkages did not work out in practice. In the 

first place, the provincial governor did not share CADU's concern with
 

mobilizing tenants and small-scale farmers and often supported field
 

agents who were obstructing CADU's programs. While the awraja governor
 

below him tended to aid CADU,* he was often undercut by the provincial
 

governor. This could happen because the Ethiopian local government sys

tem grants administrative control over ministries' field agents to the
 

*
 governors while leaving technical control with their ministries. A
 

Hence, the leverage that CADU had at the national center was not often
 

very effective for dealing with problems caused by local government of

flcials.**
 

The problems stemming from this estranged relationship between
 

The awraja governor did help CADU organize meetings where the
 

concept of Farmers' Committees was introduced and gave speechs at nine
 

meetings around the area when wheat prices dropped and opponents of
 

CADU charged it was forcing lower prices to make personal profits (dis

cussed in Chapter Twelve). These two instances illustrate the advan

tages local officials' participation in a project could bring.
 

The complexities of this local government system with 
its ten

dency toward ad hoc variation and domination by powerful governors is
 

described in Peter Koehn and John M. Cohen, "Local Government in Ethi

opia: Independence and Variability in a Deconcentrated System,"
 

Quarterly Journal of Administration (1975), pp. 369-386.
 

Among the e:amples of blockages that can be oited are the Minis

try of Community Development 's refusal to register certain CADU

organized cooperatives, the insistence of the Ministry of Land Reform's 

field agent that no government land was available to be granted to dis

placed tenants when such land was known to exist, the governor's tole

rance of Ministry of Justice judges who helped provincial elites sub

vert CADU's attempts to introduce leases, and Finance's treasury agents' 

increased exp].oitation of the peasantry's higher incomes. 
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Guy Hunter and
 
the project and the local administrative 

system led 

for CADU: "... a whole-hearted and 
his evaluation team to recommen: 


to build up positive and cooperative relation. . .persistent effort 


ships (with] the administrati e authorities and 
Department staffs of
 

Such an effort would not have been an easy 
one since, as
 

the (area]."* 


we have noted, for a variety of reasons, 
the provincial elite was op-


Still, it
 
posed to peasant economic, social and political 

advance. 


seems clear that the approach taken of by-passing 
the local administra

tive system and excluding it from participation 
in project decision

making led to stalemate or intentional blockages 
at subsequent stages.**
 

In retrospect it seems crucially important 
for the central government
 

to have attempted to upgrade, train or enlighten 
officials and field
 

agents in Chilalo, and for CADU to have studied 
the local government
 

closely in an effort to understand beLter how it worked.***
 system more 


SIDA, Final Report [1974], p. 51.
 

Betru Gebregziabher gives several examples 
of this after gene

rally noting "CADU touched almost every agency's 
jurisidction and
 

often faced a hostile attitude. In addition, CADU's close contacts
 

with the peasants was often viewed, by some 
agencies, as 
a threat to
 

For example, "The woreda governor,
their relations with the people." 


the lowest vital link between the Emperor and 
the people, enjoyed bound-


When farmers
 
less respect and full authority in governing 

his area. 


spent time attending demonstrations and development 
meetings sponsored
 

a sign of pres
by CADU instead of crowding his office (often viewed as 


the woreda governor quickly reacted by discouraging 
attendance
 

tige), 

Integrated Development in
 at such mec<:ings through village chiefs." 


' P. 34.
RuralEthio .
 

The first evaluation team, headed by Rene 
Dumont, concluded
 

a major lesson was "prior to launching another project,
earlier that 

local officials should not only be informed 

but also educated in the
 

CADU, Final Report of the Appraisal Team
 
importance of such schemes." 


on thi Chilalo Atricu]ural Deve!lopment Unit (Asella: CADIJ, 1970),
 

Such a study of the local government system as 
suggested was
 

p. 38. 
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With such an understanding there milght have becn some fruitful partici

pation in on-going decisions even if this group was shunted aside in
 

initial decisions.
 

2. On-Going Decisions
 

As with initial decisions, nearly all on-going decisions were
 

taken without any direct local participation. However, unlike with ini

tial decisions, there was probably some indirect influence, though the
 

exercise of authority was retained within the CADU staff almost entirely.
 

Once CADU was established in the area, it rarely attvmpted to involve
 

members of the local population in developing new goals or implementing
 

established strategies. We have no evidence that the area's population
 

was involved in any decision-making about revisions of goals or strate

gies, financing, staffing, standards or enforcement aspects of the
 

project, with only the possibility of having some influence on location
 

decisioLs. * 

Had the project leadership been committed to local participation
 

in on-going decisions, and had the task environment been supportive of
 

such a policy, it could have used our framework to develop a check list
 

of kinds of on-going decisions and types of possible participants as
 

outlined in Table IX-3. In this table we focus on differences in land
 

tenure status, but any oth.r characteristics from Table IX-2 could be
 

done for USAID by John M. Cohen, Local Government Reform in Ethiopia:
 
An AnalysLs of rhe Problems and Prc':opects of the Awraja Self-Covurn-..,2nt 
Proosal (Washington: USAID, 1974). 

CADU annual reports note that construction of extensiun offices
 
and tr;de or market centers were frequently held back by land acquisi
tion problems. Here large landowners, often opposed to project, had
 
some ability to influence its activities.
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Table IX-3: CHECKLIST FOR ANALYSIS OF PARTICIPATION IN ON-GOING
 

PROJECT DECIS ION-MAKING
 

AREAS OF POSSIBLE INVOLVEMENT 
CATEGORIES OFNeGolEn
 

% OF TOTAL New Goals
POTENTIAL Loca.- Finan- Staff-
POUATOL and n
PORTE ANT POPULATION sr~gtsto ing
PARTICIPANTS Strategies tion cing 


Agriculturalists
 
Ten.,nts 
Landowners under 10 ha.
 

Landowners 10 to 20 ha.
 

Landowners over 20 ha.
 

Non-Agriculturalists
 
Government Personnel
 

Business/Trade
 

Religious
 

Professional
 

*r;f tsmen/Artisans
 

used to see in which kinds of on-going decisions there was local par-

ticipation and also which groups--"who"--were participating in repre

sentative numbers and which not. This would reveal what likely biases
 

there are in on-going project decision-making if indeed there is any
 

local input to this process. Knowing something about the composition
 

of the local population as indicated for the first column of Table
 

IX-2 would provide some targets for consultation or involvement in more
 

formal decision processes concerning the project. By considering the 

numbers of persons in these specific categories who were involved in
 

particular decision areas, one could go from having simply a checklist
 

see what groups are left out to making some kind of estimate of how
to 


representative was the process of involving local people in on-going
 

decision-making.
 

-3. Operational Decisions
 

The local population was given some opportunity to participate in
 

information ,nd coordination aspects of the project's operations. This
 

En
force'n
ment
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could occur if one was a model farmer, a member of a Farmers Committee,
 

of a 	cooperative society, a women's or youth group, or the Awraja
 

Development Committee (provided that it met more than once). Since the
 

persons involved in such roles and activities never engaged in signifi

cant 	advisory participation to the project let alone in real d r:ision

making, we have regarded them prir1rily as part of the implemei.tation
 

process in Chapter Ten.
 

Some decision-making was involved in the selection of model
 

farmers, and there was some potentially important participation through
 

Farmers Committees and cooperatives. But as suggested previously, these
 

did not get to make or significantly influence operational decisions of
 

the project. Practically all kinds of decision-making--inicial, on

going and opecational--were under the control of the CADU staff, the
 

important upper levels of which were made up of persons from outside
 

the Chilalo region. While it was thought the Farmers Committees and
 

cooperatives might possibly become "local citizens' advisory boards,"
 

assuming first advisory functions and later some authority, they had
 

not really begun to perform the firs" set of functions by 1974 wh,.n the
 

revolution changed the political structure of The country.
 

Were such bodies to be more significant in a project like CAU,
 

one could and probably should assess participation in them inas much as
 

participation in decision-making concerning them would be a component
 

of decision-making affecting the operations of the project. One would
 

want to know if there were any differential in participation rates for
 

various categories within coop'.ratives' membership, for example.
 

(a) 	How closely did the membershin of the cooperatives cor
respond to the composLtion of the local population in
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agc, sex, ethnir:, economic, educational and other Lerms? 
Which groups wure over-represented and underrepresented 
in membership? 

(b) How closely did the leadership of the cooperatives cor
respond to the composition of the local population?

Which groups were overrepresented and underrepresen~ted
 
in the leadership?
 

(c) 	How closely did the attendance at meetings correspond to
 
the composition of the local population? It could be
 
that formal membership was reasonably representative,

but certain groups did not participate as actively in
 
cooperative affairs as others.
 

Some 	matters of participation could not be treated in quantitative terms
 

as readily as 
these three things but would deserve descriptive attention
 

to 
see if there were any noticeable differentials between and among
 

groups within the local population:
 

(a) Which groups more frequently or less frequently placed

items on the agenda of cooperative society meetings for
 
discussion and/or action?
 

.(b) 
 Which groups tended to set the policy directions of the
 
cooperative and which groups tended to benefit most
 
from 	given policy decisions?
 

(c) 	Which groups were more successful or less successful
 
in affecting the promotion, transfer or removal of
 
project personnel? Which were even willing to try to
 
have some influence on this and which were not?
 

(d) 	Which groups had more influence or less influence over
 
the allocation and expenditure of cooperative funds?
 

To some extent, participation in operational decisions verges on
 

participation in various implementation activities, discussed in the
 

next 	chapter. 
There we deal with particip;.tion in administration and
 

coordination activities, 
some 	of which were attempted through the roles
 

and organizetions mentioned in this section such as model farmers and
 

cooperative societies. 
Participation in decision-making that 
concerns
 

such 	roles and organization is not significaiit unless they are themselves
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an integral part of the project's strategy and performai; u. If not
 

significant or if tightly controlled by the project with little effec

tive local participation, one can pay relatively little attention to
 

the variables described in this section. If, however, such roles and
 

organizations ::re important in determining and facilitating project
 

programs, then participation in decisions that govern performance in
 

these roles and organizations will be well worth analyzing. It is for
 

such situations, dissimilar to that with CADU, that we have addressed
 

the brief discussion here on participation in operational decisions.
 

Otherwise this category of participation analysis can be left out of
 

consideration.
 

C. LimitaLions on Participation in Decision-Making
 

It is unfortunate that by beginning with an analysis of partici

pation in decision-making for the CADU project, in which there was
 

little such participation, we are not able to go into as much detail as
 

should have been possible with a project in which there was more local
 

involvement in decision-making. We recognize, of course, that few
 

donor-aided projects really have had much of this kind of participation,
 

so CADU is more a typical case than an exception. It is possible in
 

the next three chapters to be more extensive in our application of the
 

framework, and rather than deal mostly with hypothetical analyses, since
 

our purpose in Part II is to be illustrative, we will move on to a look
 

at participation in implementation, benefits and evaluation.
 

We would note byway of introduction to these succeeding chapters 

that the exclusion of the area's population from direcu, formal deci

sions about the project meant that at best they could only advise the 
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project, aid it in carrying out some of its activities, obtain project
 

inputs and possibly a share in its benefits, as well as engage in polit

ical activities supportive or disruptive to the project's goals. All of
 

these kinds of participation occurred, and they took the form they did
 

largely because one of the most critical and important kinds of partici

pation, decision-making, was closed to them.
 

The next three chapters are more complete illustrations of the
 

application of our framework, because there was more of these kinds of
 

participation to analyze and report on. Obviously, other projects would
 

have different participation profiles, particularly if they were firmly
 

committed to participation and were guided by the broad perspective
 

underlying this working paper. However, since most projects presently
 

being designed take rather narrow views of participation, views usually
 

confined to taking of project goods and services and realization of
 

benefits, it would be expected that many of their profiles would be
 

fairly similar to what emerges in the followi:; chapters.
 



Chapter Ten
 

PARTICIPATION IN THE IMPLLMENTATION OF CADU PROGRAMS
 

As time passed and the top-level staff came under more
 
pressure to build toward popular participation, the project
 
* , . aimed at the formation of Farmer's Committees . . .
 
to increase cooperative, coordination, and exchange of in
formation on the local level, to provide feedback on the
 
project, to undertake credit screening, and to create a
 
nucleus for collective responsibility . . . it is apparent
 
that these committees provide one of the few options which
 
CADU can utilize in eliciting the participation of the
 
target population in the process of change.
 

JohnM. Cohen, "Rural Change in Ethiopia:
 
The Chilalo Agricultural Development
 
Unit" (1974:607-608)
 

The population of the Chilalo region participated in various as

pects of the three types of implementation participation, namely resource
 

contribution, administration and coordination, and enlistment in pro

grams. These three types can be analyzed readily according to the dif

ferent types of participants and their background characteristics, match-


Lng the "what" dimension with the "who" dimension of rural development
 

?articipation as is done in two ways in Tables X-1 and X-2 on the follow-


Lng pages.
 

Unfortunately, the CADU project rarely sought to measure implemen

:ation participation or determine who was involved in this beyond some
 

,ross frequency measures. Only in regard to persons enlisting in the
 

-redit program was participation fairly systematicaLly monitored. Hence,
 

.nidentilying kinds and degrees of participation in Table X-1, we have
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Table X-1: GENERAL PATTY'RNS OF PARTICIPATION IN IMPLEMENTATION, 
BY V,%: OUS TYPES OF PARTICIPANTS 

TYPE OF TYPE OF PARTICIPANTS 
IMPLEMENTATION Local Local Govt. Foreign 
PARTICIPATION Residents Leaders Personnel** Personnel 

Resource Contributions
 
Labor Inputs None None None None
 
Material inputs None* None* None None
 
Information Inputs Some Some Some Some
 

Administration and Model Farmers=300 None .None
 

Coordination (1973) Cooperative Society
 

Members-l,000
 

Women's Groups-2,500
 

Youth Groups=2,000
 

Local Employees of
 
CADU (low-level)=
 
approx. 700-1,000
 

Enlistment in Programs
 
(by 1973-74)
 

Direct 13,000 
 n.a.
 
Indirect 50,000 
 n.a.
 

Some departments, such as the Water Development Section, were charged
 
with organization of self-he!H schemes, but little was done on these.
 

As defined in Chapter Three, this category does not include staff of
 
the project itself, as their work in administration and coordination
 
of project is not regarded as "participation" unless done outsiide
 
their assigned duties.
 

No way of distinguishing local leaders and government personnel from
 
other local residents; many, probably most, local leaders are in
cluded within the 13,000 direct or 50,000 indirect enlistments into
 
CADU program activities for credit, seeds and fertilizer.
 

n.a. - not applicable; foreign personnel in area not eligible for partici
pation in CADU programs.
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Table X-2: GENERAL PATTERNS OF PARTICIFATTON IN1 DILDETATION, BY f,.ACKCPOUND 
CHARLACTIERISTICS OF PART!CtPA4rrS 

BACKCROUND TYPE OF IMPLE!E.NTATION PARTICIPATION 

CILARACTERISTICS Res ce Contributions Admniscracion EnLiscmv'nc in Progrzn; 
Sex-.riacit Lo. & Coordinacion Direct Lnutrucr 

Sex of Participants 

Male 
Female 

Age of Partici.-tics 
Under 18 
18 to 45 
Over 45 

Family Status 
Household Head 

Household Member 

Ethnic Crouo 

Amhara 
Calla 

Rel igioniI 
Moslem 
Christian 

Economic Level 
High/Wralchy -

Medium 
Low/Subsiscence 

Edor -,ion 
Functionally Literate 

Illierate 
Princioal Occupat Lon 
Agriculturualists 

Tenants 
Landowners* 
Under 10 ha. 
10 to 20 ha. 
Over 20 ha. 

fon-Agriculcuraliscs 
Govc. Employees 
Businc /Trade 
ReliG _ 

Profc: real 
Craftuman/Artisan 

The Rasha (40 hectares) is a standard Ethiopian unit of land measurcient, so these
 
divisions correspond to fractions of a gn ha.
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had to use general judgmental scores based on imperfect information at
 

best. Were we at CADU we could devise either quantitative or qualita

tive measures to assess these variables with some degree of accuracy,
 

using such methods as social surveys, interviews, case studies, and ob

servation. It is not possible to fill in Table X-2 as there is simply
 

no such information available at present. Nevertheless, this could and
 

should be done if participation patterns are to be recognized and dealt
 

with in on-going project administration and policy formulation.
 

The information sought for these two tables could be generated
 

for the whole project area, for particular areas within the project, or
 

in regard to specific activities within the project such as credit and
 

fgrtilizer use or marketing programs. Table X-l's format would be use

ful if one could get the data and wanted to distinguish participation
 

by local residents from that of local leaders, or theirs in turn from
 

government or foreign personnel. The analysis suggested by Table X-2
 

is more discriminating with respect to "who" among local participants
 

was engaged in what kinds of implementation activity. The data would
 

be presented in terms of absolute numbers, or more instructively, in
 

terms of percentages, either as percent of all participants or as per

cent of that particular group.
 

The first percentage cannot be readily interpreted without knowing
 

what percent of the local population a particular group represents. For
 

example, if persons under 18 years of age are contributing one-third of
 

the labor inputs on a particular project, one would want to know what
 

proportion of the population are under 13, in order to know if this age
 

group is overrepresented or underrepresenited in a particular activity.
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To estimate th6 second percentage one needs to know the size of a parti

cular group in the total population, to determine what proportion of the 

group is involved in a certain kind of implementation. Comparing parti

cipation rates for different groups is probably most instructive. For 

example, 90 percent of landowners over 10 hectares may be getting credit, 

50 percent of those between 5 and 10 hectares, but only 25 percent of 

those under 5 hectares, and only 10 percent of tenants. 

It is unlikely that the full range of background characteristics 

needs to be analyzed for every'project, but we have listed a larger 

number in Table X-2 than might. be used in practice in order to call at

tention to the potential range of relevant "who" variables. Those 

characteristics most salient for the project should be pinpointed and
 

studied. In some projects, still other characteristics might emerge
 

for analysis. In Table X-9, for example, we have suggested that 
one
 

significant characteristic to consider would be "distance from distri

bution point" (for credit, fertilizer and seeds). The framework that
 

we have presented in amenable to such further elaboration.
 

A. Types of implementation Participation
 

1. Resource Contributions
 

Nearly all the resources used to launch the CADU project have
 

come from the Swedish and Ethiopian governments. Moreover, with finan

c1.1 resources supplied from outside the project area, CADU has hired
 

workers :o build its physical facilities and infrastructure. With the
 

.exception of several minor activities such as well drilling (discussed
 

later), the project strategy has not developed self-help activities
 

aimed public needs and hence indicators or participation in the work
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of the project (labor) or the contribution of materia. iInputs (cash or 

in-kind) are not relevant to the evaluation of this project beyond 

noting that they did not apply.
 

What participation there was under this heading has bL-en in the
 

provision of information. Here local people, particularly farmers, have
 

been cooperative in answering survey questions related to farm manage

ment, credit conditions, family decision-making, health practices, and
 

so on. On the other hand, local leaders and government personnel were
 

generally relucLant to cooperate with CADU staff in providing important
 

information on land tenure patterns, local tax revenues, and local
 

government activities. Whether this lack of participation was due to
 

conflicts of interest between them and CADU or the fact that they were
 

not effectively approached or included in the project will be discussed.
 

Finally, foreign personnel were particularly valuable to the project,
 

as several long established foreign church missions operated in the
 

area and were cooperative.
 

Since the information base on which a project operates will affect
 

--and even bias--the way that project personnel view the task environ

ment and the local population, it may be worthwhile to analyze the
 

sources of information as any differential inputs in this kind of im

plementation participation can have serious consequences for a project's
 

operation. Even a fairly general description of information sources as
 

laid out in Table X-3 will show possible biases conditioning project
 

performance.
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Table X-3: SOURCES OF I.NFORIDTION OBTAINED, BY TYPE OF PARTICIPANTS 

Summary Type of Information Gathered and 
Type of Participant 
 Methods Used
 

Local Resident
 

Local Leader
 

Govt. Personnel 

Foreign Personnel
 

2. Administration and Coordination
 

a. Who Participated: There were five main ways in which the popu

lation of Chilalo could have participated in the administration and co

ordination aspects of the project: (1) as employees of the project,
 

(2) as model farmers, (3) as members cf cooperative societies, (4) as
 

members of Farmers Committees, or (5) as members of women's or youth
 

groups. (The Committees were planned as 
the base of a four-tiered sys

tem of local participation as discussed below.) The relationships among
 

these different channels and the project and governmental structure are
 

sketched in Figure X-l on the next page.
 

i. CADU Staff E.ploymenc: Implementation participation as
 

employees of the project was conlined to a few lower staff positions 

and a number of menial labor jobs. The upper levels were composed of
 

either Swedes or Ethiopians who were not permanenc resident 
 of the re

gion. 
Lower staff level positions were generally filled by non-resident 

Ethiopin-i as well. There are no known statistical breakdowns of the 
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Ministeria l Ministry of
 
Committee Agriculture
 

Awraj a CADU
 
Development Executive Local
 
Committee Staff People Who
 

(1) 	 Could__Have
 

Been Employed
 

Discrict Research Implementation
 
Development and Support
 
Committee 

(4)
 

~and Youth
 

Groups
 

Extension Area
 
Development Extension
 
Committee Agent
 

(40)*
 
~Cooperative
 

Model Farnier 
Area Development I Model
 

Committee Farmer Associations
 
(600)*(
 

Figure X-l: 	 Main ways in which the Chilalo pnpulation could have 
participated in A-Iministratlon and Coordination 

Estimated projections
 



227
 

backgrounds of these and the few local staff employees. Of the 2,000
 

CADU employees in mid-1975, 1,000 were daily laborers, some of whom
 

were local and others no doubt migrants into the area. If such menial
 

labor is considered participation, and to some extent it could, then it
 

would have been helpful to know the background characteristics of such
 

locally hired people. Unfortunately, information is not available on
 

this matter. Had it been collected, it might have taken the form sug

gested in Table X-4.
 

Table X-4: CHARACTERISTICS OF LOCAL PEOPLE FLOYED AS PROJECT STAFF
 
MMBERS
 

BACKGROUND STAFF LEVELS 
CIAUACTERISTICS 

# 
Staff 

% 
Lower 
# 

Staff 
% 

Menial 
# ,,7 

Laborl 
+ 

Sex of Staff Members
 
Male 
Female
 

Age of Staff Me. bers 
Under 18
 
18 to 30 
31 to 45
 
Over 45
 

Ethnic Group
 
Amhara
 
Galla
 

Continue as in 
Table X-2 

One way to promote participation is to train local people co play
 

administrative or functional roles in the project. This can rangec from
 

training local people as drivers to hiring local secondary graduates
 

with little employment opportunity and training them as extcnsiun agents.
 



It is not known if CADU undertook such efforts or conceived of employ

ment and training as one possible route toward increasing participation.
 

CADU did engage in training programs for field staff. By 1973 it had
 

trained 74 assistant agricultural extension agcnts, 94 assistant mar

keting agents and 34 home economic agents. It does not appear that
 

these new staff members came from the local area though reports fre

quently speak of the absence of skilled manpower in Addis Ababa and
 

other recruitment areas. Some training programs were held for model
 

farmers and officers of cooperative societies, but we have no evidence
 

that CADU trained local people. As a result an opportunity to increase
 

participation appears to have been lost.
 

It should be noted that the project has from the beginning aimed
 

at replacing Swedish staff with qualified Ethiopians. This effort has
 

been very successful and the project benefited from it.* While such
 

an effort can not be considered local level participation because
 

Ethiopian staff were neither from the area nor planning to stay there,
 

it did set an example of what could be attempted with local people
 

through internal training programs.
 

ii. Model Farmers: A number of opportunities were created by
 

the project design which allowed local people to participate in the
 

coordination, diffusion of information, and extension aspects of pro

ject administration. These opportunities were separate from project
 

staff positions and were available on a voluntary basis, though with
 

In 1968 the Swedish expatriates held about 49 to~p positions.
 

This had declined to around 5 in 1975. By 1972 the executive director
 
was an Ethiopian and an Ethiopian was serving as ona of the two assis
tant executive directors.
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Some members of the local popusome staff involvement in selection. 


convey

lation in particular participated as model farmers, helping 

to 


project ideas and innovations to the target population under the guid

ance of CADU extension staff.
 

As reported in Chapter Eight, CADU established extension Areas
 

under an extension agent who worked with c number of 
model farmers.
 

To select these, all the farmers living within designated 
800-hectare
 

areas were called together and asked to nominate 
from among themselves
 

then selected by CADU to be a model
 five candidates, one of whom was 


Many of these individuals were selected by the 
landed gentry


farmer. 


in the area, with tenants going along with the 
landowners, an aspect
 

Once selected,

of decision-making discussed in the preceding 

chapter. 


use new in
the extension agent would teach the model farmer 

how to 


puts and used his land for demonstration and 
field day activities, at
 

techniques were further demonstrated. Such participation

which time new 


increased the model farmers' stock of assets 
because CADU provided
 

them with special inputs and a knowledge about improved production
 

inducement
 
techniques-a benefit from participation that 

gave them an 


as described in
 
to be involved in implementation and material benefits 


the next chapter.
 

to reach a large number
 This strategy allowed the extension agent 


of the population. Specifically, in 1971, through the field day 
and
 

demonstration activities of 200 model farmers, 
the project conveyed
 

75 per
its message about fertilizer and improved seed 

to an estimatc-d 


appro::imately 50,000
 
cent of all farmers in the pruject area, or 


less than 40 percent of these 
.... -(rhmi,,h actuallv considerably 
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actually enlisted in CADU programs). The goal of CADU prior to 1974
 

was to have 40 extension agents each with 15 to 20 model farmers, with
 

each model farmer reaching 100 farm families with information on and
 

demonstration of seeds, fertilizer, tools, impl..:.;nts, animal produc

tion and forestry. By 1974, there .:ere some 30 extension areas organ

ized with 303 model farmers. No study of the background characteristics
 

of these model farmers was ever undertaken. If one had been, it might
 

have been conducted along the lines suggested in Table X-5. The pat

terns of participation associated with model farmers is described in
 

subsequent parts of this chapter.
 

Table X-5: CHARACTERISTICS OF MODEL FARMERS SELECTED BY PROJECT STAFF
 

BACKGROUND 
CHARACTERTSTICS Number % of Total 

1Compared with 
% of Populatinn 

Age of Model 
Under 30 
30 to 45 
Over 45 

Farmersa 

Ethnic Grouo 
Amhara 
Galla 

Land Tenure Status 
Tenant 
Landowner under 10 ha. 
Landowner 10-20 ha. 
Landowner over 20 ha. 

Other items 
Table X-2 

as in 

Sex of model farmers was invariably male, so need not survey this, though
 
this item mighi: be included on table Lo call attention to sex bias in
 
selection, which to be sure conformed to the culture which was part of
 
the task elvironment.
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iii. Farmer Committees and Higher-Level Committees: By 1972, as
 

CADU staff came under increased pressure from Swedish critics of the pro

ject to build more participation into it, the idea of farmers committees*
 

based on the model farmer emerged. As stated in Chapter Nine, the in

tended function of these committees was in helping implement the project
 

though if successful they might have provided a channel for future ad

visory participation in decision-making. The scheme aimed at setting
 

up 600 Model Farmer Area Development Committees. In each committee
 

there was to have been the area's model farmer, a local government rep

resentative, the golmassa (a local-level representative of the people
 

to the sub-district governor), three elders and the area's extension
 

agent. The committee was charged with increasing local cooperation,
 

coordination and exchange of information, providing a forum for trans

mission of CADU's program to farmers and for feedback on the project,
 

undertaking credit screening, and creating a nucleus for collective
 

responsibility for credit repaymdnt. All these functions were to be
 

performed as part of the implementation process. If they had been ex

tensively formed, these committees would have involved 3,000 to 4,000
 

local residents, local leaders and government officials.
 

Above this level were to have been Extension Area Development Com

mittees with the same objectives. There were-going to be 40 such
 

committees, each composed of an elected model farmer, an elected pol

massa, three tenants and two landowning farmers (these seven to have
 

Some reports refer to thes as Awraja Development Committees but
 
we use "farmers committees" to avoid their confusion with a particular
 
committee described later in this section.
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been elected from their respective nominal constituencies within thie
 

extension i-ea) plus the agricultural extension agent, the trade ccnter
 

foreman, the marketing supervisor, and the agricultural extension dis

trict supervisor for the extension area.
 

Serving the same purposes but over a wider geographic area were
 

to have been four District Center Development Committees, each having
 

a representative farmer elected by the ten constituent Extension Area
 

Committees, all wereda (sub-district) governors in that development
 

district, the agricultural extension supervisor and the marketing
 

supervisor of the district. Finally, with the same objectives and
 

seeking to insure greater integration of development work with local
 

administration, there was to be a 21-member Awraja Development Commit

tee, composed of the awraja governor, the executive director of CADU,
 

a representative of the provincial governor, a farmer representing each
 

district (four in all), field agents of all awraja ministries, the
 

head of CADU's Information Unit, and others who might be appointed from
 

time to time. Above all this was to have been a ministerial committee
 

aimed at coordinating CADU with other activities of the Ethiopian
 

government. Unfortunately, by 1974 these committees were not really
 

functioning as planned.
 

As of 1973, some 250 Model Farmer Area Development Committees were
 

organized but rather than being used toward the ends described above,
 

they were serving primarily as screening bodies in the credit approval
 

process and as an aid in the collection of defaulted loans. To our
 

knowledge, none of the intermediary levels had been organized by 1974.
 

We have virtually no data that would help in assessing the patterns of
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participation obtained through! the committees that were established.
 

There is information on the workload of CADU employees, transportation
 

costs, per diem, stationery and other expenses. But we do not know
 

anything about the persons participating on these committees apart from
 

their nominal role in the community.
 

As with CADU staff employees, it would have been relatively easy
 

to document the "who" characteristics of local people participating on
 

the various farmers committees. Tables similar to Table X-4 and X-5
 

could have been easily developed and completed. In the absence of this
 

information, a great deal of speculation ensued as to wheth-r the model
 

farmers selected were actually part oL the target population or whether
 

they represented largely the dominant but minority Amhara Christian
 

group. Similar speculation stirrounds what farmers committees were
 

formed. Were they dominated by provincial elites? Landowners? Amhara
 

Christians? Fairly simple data collection could have resolved most of
 

these questions which had serious implications for the success of the
 

project's social development goals.
 

CADU did establish an Awraja Development Committee which could
 

have played a role in implementation had it functioned as intended. The
 

ADC was supposed to provide a forum for discussion and coordination of
 

various development efforts, though as noted in Chapter Nine it could
 

have led into decision-making activities as well. It met only once,
 

howcver, on January 16, 1969, to discuss an agenda covering in intro

duction to CADU, marketing, credit and cooperative prograns, industrial
 

and commercial possibilities, extension programs, identification of
 

model farmers, experimental land adjudication issues, rural science
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teaching, the Asella town water system, and water ,rid road development
 

programs. AttenoLng were the awraja governor, the iavur of Asella, the
 

governors of weredas (sub-districts) in the projecL area,, the provin

cial education officer, health officer, agriculture oficer and land
 

reform officer, the executive and assistant executive directors of
 

CAD!, one farmer representative lor each of the then c-<iting sLi ex

tension areas, and representatives of the major areai busincnssmen and
 

landowners.
 

The problem with the ADC meeting was that its mer,-,-s varied
 

considarably in terms of status and power, which under the values and
 

norms of the traditional system inhibited from the outse any real
 

interchange of ideas or cooperation. In the presence uf such barriers
 

to communication, the meeting was static, neither side ever seeming
 

able to muster the effort to bring another meetin- tQ6,.-'. Obviously,
 

only a few membcrs of the local population could have p.jr;icjpated
 

through this channel. It was designed to allow lucal luaJ.ri and
 

government personnel to develop participatory conr..act- wiL the pro

ject. But the structure was such--it was heavily wL : ,%,,*mrd high.. iJ 


status, better educated and authoritative figure.--';r,. i, I., exchange
 

of ideas and advice could take place. Thus as a chn:m,:" '-. LuJrtici

pation in implementation it was quite limited.
 

iv. Cooperatives: Another major channel for p.,::icip-±dun in
 

implementation was the cooperative society. Some ;arl~sl.lamd former
 

CADU staff members contend that cooperatives were ii , cn as
.-. the 

chief mechanism for promoting participation by thL ,,,'r.;.'s r.-sidunts. 

Unfortunately few members of the local population pnrt:, ' Li'lI through 
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this channel. This is because the cooperatives were slow in beLng
 

started, in part because of the constraints posed by the land tenure
 

system and the vested interests of provincial elites, and in part be

cause the project chose to let cooperatives develop slowly as social
 

trust in CADU activities and the possibilities for change grew.* It
 

was also due to the negative attitude of the Fo-,ernment (which regu

lates cooperatives) toward the growth of genuine peasant organizations
 

and the technical complexity which Swedish staff had built into the
 

cooperative's design.
 

CADW'6 long-range aim was to convert all its marketing activi

ties, sales of inputs, and credit facilities into activities ccuitrolled
 

by cooperatives. Cooperatives were to administer credit applicaLions
 

of members, sell inputs, construct storage facilities, collect mem

ber's surplus production, sell it to CADU's marketing division and
 

distribute prof.i.s to its members. The first step was to assemble
 

potential members at trade centers on a number of occasions ard inform
 
U 

them about co-ops and what they could do for the rural population.
 

After such elementary instruction, farmers would be encouraged to raise
 

funds through contributing shares and elect trustees who would undergo
 

more intensive training courses in which CADU staff would instruct
 

them in the economic advantages of group over individual purchoses,
 

sales and credit, and train thcm in the daily management activities of
 

Nekby a :counts for the gradual policy of CADU as follows: 
firstly, no cooperative experience is available, and secondly, the 
difficulties in other places have been shown to be formidable, and 
finally, the majority of inhabitants of the project area are illiterate, 
there is good reason to approach the problem (of establishing coopera
tives] with utmost care.' Nekby, CADU, p. 82. 
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cooperatives. Precooperative societies were then to be formed with
 

the trustees participating in all the activitic: of the trade centers,
 

which continued to be run by CADU. Whcn the time was ripe, the trustees
 

and farner members would inherit the trade center as a cooperative.
 

Such meetings were held in four areas and attended by an average
 

of 200 to 300 farmers. Progress toward cooperatives was quite slow in
 

the extension areas selected. By mid-1971, CADU hoped to have coopera

tives in the trade areas of Bilalo, Kechema, Asella and Sagure, but
 

only the first had a registered co-op by that time. This situation
 

had not improved by 1974, when there were still only four cooperative
 

organizations reaching or involving about 1,000 farmers. Indeed, some
 

reports claim 2,000 coope;:ative members and one reports 9,000. That
 

CADU was not really sure of the number of cooperative society members
 

indicates how little actual monitoring they did relative to partici

pation goals.
 

We have no profile of the "who" characteristics of those who
 

Joined the few cooperative societies. As with model farmers and farmer
 

cozittee members, tables similar to Tables X-4 and X-5 could have been
 

developed. 'There is no question that they would have produced policy

relevant data which might have been used both to stimulate cooperative
 

formation and to prevent cooperatives from being dominated by large

scale landowners and provincial elites.*
 

In evaluating CADU the need to know "who" was participating was
 
seen as particularly important yet not done, for as Guy Hunter et al.
 
notes "It has been shown, over a wide range of instances, in many
 
countries, that where local society is markedly hierarchical . . 
[like Chilalo] . . . local cooperatives are likely to fall under the
 
same domination, so that the existing leadership is strengthened by new
 
opportunities of patronage, especially where subsidized supplies are
 
involvcd." SIDA, Final Report [1974], p. 48.
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For some purposes farmers were groui~ed by extension areas and
 

made collectively responsiblc for credit defaults in their area. That
 

is, if credit recipients in their area reached a default level of 10
 

percent or more, the entire group of credit recipients in the area
 

would no longer be eligible for future CADU credit. The second evalu

ation team termed this kind of participation "group punishment" and
 

urged CADU staff to drop this kind of group involvement ir what comes
 

close to operational decision making. What little became known about
 

defaulters indicated they tended to be large-scale farmers, who felt
 

secure enough in their political power to be exempted from enforced
 

repayment. No information is available on "how" such groups attempted
 

to induce defaulters to repay their production loans, especially if
 

the majority who could no longer receive credit were small farmers or
 

tenants.
 

v. Women's and Youth Groups: CADU began home economics activi

ties in 1963. By 1974 this activity had expanded to include some
 

2,500 women in 128 groups. These women were mobilized to participate
 

and guided in the effort by 22 women's extension agents employed 5y
 

CADU. The agents conducted lessons in child care, food preparation,
 

poultry, housing, gardening, personal hygiene, latrine and garbage-pit
 

construction, marketing and literacy. These groups averaged 15 to 20
 

housewives. Little is known about the ru1!s for electing officcrs.
 

Their majir interest wa, in literacy and some other planned programs 

.had to be dropped to meet this demand. Enrollment in these groups
 

reached 3,022 in June 1972 but dropped to 2,500 in 1973. There was
 

an ev;,luation done by CADU of the reasons fur this, but the results of
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it were not available to us.
 

Daca on the activities of the women's groups vary from report to
 

report.* Reports gave statisLics such as 5 latrines, 564 waste water
 

pits, 574 drainage canals and so on were constructed by women, but
 

nothing is said about "who" these women were and "how" they were par

ticipating.
 

A youth extension program began in 1973. It sought to involve
 

young people between 10 and 25 in recreational and learning groups.
 

The underlying aim was to develop notions of team work and cooperation.
 

Groups were formed and urged to chose leaders. Local communities
 

were asked to elect parents and teachers as volunteer counselors.
 

They received some training in special orientation workshops and were
 

helped by extension workers. A major aim of these groups was to be
 

involved in the development effort. But again little is known about
 

them other than the fact that 2,000 youth were said to have been par

ticipating by 1974. No assessment has been made of this participation
 

strategy's impact.
 

vi. Traditional Associations--A Lost Opportunity: CADU planned
 

to stimulate self-help efforts in improving water supplies, roads,
 

health services, educational facilities and housing. Yet CADU never
 

direct'y studied any traditional associations (ranging from savings
 

clubs to religious associations) that could have been the basis of
 

Most reports indicate 2,500 to 3,000 women belonged to the clubs.
 
But CADI) Annual Reports 1971/72 and 1.972/73 (Asclla: CADU, Publication
 
No. 77, 1972), pp. 21-22, stated 16,887 women were reached in Asella
 
and Bekoji districts alone. It is assumud they did not have to belong
 
to groups to participate.
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self-help programs.* 'Indeed, CADU studied past hisLory oCnever thc 


self-help activities 
or the potential for self-help progranis related 

to both development and participation. 
This seems remarkable given 

the large number of studies CADU produced during the first 7 years of 

project operation. That a rich environment of traditional association!;
 

existed has been shown in other studies** and that it was possible to
 

evaluate past self-help efforts critically along the lines suggested
 

in this working paper has been illustrated.*** Nevertheless, CADU
 

staff apparently did not consider this alternative channel for promot

ing participation, a fact clearly noted by the second evaluation team
 

which in 1974 recommended: "More vigorous efforts should be made to
 

promote . . . self-help activities . • There should be a more posi

tive attitude towards those traditional institutions which could be en

couraged to meet development needs." 
....
 

b. How did Participation Occur? Additional insights to 
involve

ment participation come from analyzing the "how" of participatior 
in
 

model farmer roles, cooperative societies, farmers committees, and the
 

Awraja Development Committee. 
Since the last two never really got off
 

the ground, we shall concentrate an model farmers and cooperatives.
 

The anthropological study of Arne Le:xander lent insightthese but no feasibility study was done concerning their pote 
into 
,tial rolein the -evelopment process. The Changing Rural Society, inArussiland:Some Findings from a Fiecl. Studv (Addis Ababa: CADU. Publication No. 

50, 1970).
 

Cohen, "Rural Change in Ethiopia: A Study," pp. 489-503.
 

For ex.ample, Cohen's analysis of the Bekoji Water System Project(US AID Project File No. 663-11-998-120) in !bid,, pp. 459-464. 

SIDA, Final leport [1974], pp. 79-80. 
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to participation, the
 
We will be concerned with the sources that led 


to which participants were
 
form that participation took, and the extent 


engaged in important and meaningful acLivities. 
In Chapter Four, we
 

are appropriate to examine,
identified seven characteristiCS that 


recognizing that additional ones may be generated 
by the specific con

found this
With regard to CADU, we 

ditions of particular projects. 


listing quite adequate to encompass the major qualitative aspects--the
 

"how" dimension--of participation, though 
not all were relevant to the
 

The type of questions to be explored are presented
particular roles. 


in Table X-6 with regard to model farmers.* A similar table could be
 

constructed with respect to typical members 
of the cooperative socie

or women's groups, drawing on the characteristics 
identified in
 

ties 


Chapter Four.
 

X-6 has the virtue of being fairly .tmplebut it
 
A table such as 


has the concomitant disadvantage of resting on 
some generalization
 

A more elaborate and revealing analysis
about participation patterns. 


would be one like that outlined in Table X-7 
for participants in co-


Probably the most important distinctions
 operative society programs. 


would be according to land tenure or occupational characteristics 
and
 

these are indicated in the table.
 

A great many questions could be investigated 
concerning the "who"
 

For CADU in particular

and the "how" of participation in implementation. 


We found that the third and fourth characteristics identified in
 

Table IV-l--Organizational Pattern (Structure) 
and Direct/Indirect
 

Involvement (Channels)--did not need to be analyzed because the nature
 

of the model farmer role was determined by the CADU project design to
 

be formal and direct modes of participation by 
selected local farmers.
 



241
 

Table X-6: QUALITATIVE ASPECrS OF MODEL FARIER PARTICIPATION IN C.ADU t.4rLUE:' ATION 

SU}W.ARY DESCRIPTION OF PARTrCr PTEON 
ASrECTS OF PARTICIPATION (Questions) IN ADUTNISTRATTON A11D COORDL:WATION 

1. 	 Impetus to Participate 
At whose instigation were model 
farmers s'l-cced? 
At farmurs'?
 
At model farmers' own?
 
At CADU staff's?
 

2. Motivation for Participation
 
What incentives did model farmers
 
have for participation?
 

Status/commuaity esteem?
 
Economic benefits?
 
Avoidaace of coercion?
 
Other?
 

3. T;'ne Involved in Particiacion 
How much time per week on the 
average was required for duties? 

Less than 5 hours?
 
5 to 10 hours?
 
10 to 1.5hours?
 
Mnre than 15 hours?
 

4. 	 Number ar' Range of Activities 
What acci'.itius were involved in 
model farmers participation? 

(Describe activities, than group
 
and list by kind of activity to
 
determine number and rangt. of
 
major and minor activities)
 

5. Effective Power with ParticiDacion
 
(Score according to criteria in second
 
column of Table IV-2)
 

NO 	PO1WER - No control over decision
 
to Particinace or over resoirces
 

POTENTIAL POWER - no control over
 
decision but some over resources
 

SOaiE POWER - control over jecision,
 
but resources for implemerication
 
from "ouis de"
 

MOOERATE POWER = control over deci
sion and some over resources for
 
implementation
 

SIGNEVICANT 9iR control over de
cision and over most resources for
 
imotemencacion 
EXEINSIVE POWER a control over deci
sion and over all resources for
 
implementation
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INIBE.S' PARCIPATION
OF COOPE .ATIVE SoCIETY 

Table X-7: qUALITATIVE ASPECTS BY LAND TENURE STATUS 
CADU IrLPLLEMTATION, 

ndownerdowner10-20 ha.I over 20 
ba..
 

Teatunder 10 
ha. 


(Ouetfios)
ICI ,,O'
FPR
ASET 


_atc p
. loetus to 

did farmers 

At _whose instigaction 

Join the cooperative 
society?
 

At own?
 
At other farmers'! 
At CADU staff's?
 

frParticiationl
 

What incentLves did Uarmers have
 

to belong to 


2. Motivation 


cocperative?
 

Status/peer pressure?
 

Economic 
benefits?
 
Avoidance of coercion?
 

Other?
 

nvolved in Particiatio
3. Time 

ekote
Ho -mctime per 


average was required 
for members?
 

Less than 5 hours?
 

5 to 10 hours?
 
10 to 15 hours?
 

.Over 15 hours?
 

4. Number and Range 
ofActivities
 

activities were participated
What 
to find
 

(Describe activities
in? 

,.ut any differentials 

if an)
 

with Participation
5. Effr tive P *er 


Sco . according to criteria 
in
 

of Table IV-2)columnsecond control over decisio-
NO POWER - no 


resources
some over
decisions but 
r 

1 

?O:4-:. control 
over de 


S1GNIFtCAr for
L 
resourceSmostoverandcison 

. de- onro.PotiE
MEXTEnS 
 for
 
all resources
over
cision and "- ... 


implementation 


L. -ong
resource c,,_ 


include those "inputs" descrihc~d as 
,


*Resources referred 
to 

resources j sociate with 

in section A above or 
the complementary nd taking credit; 

by with

up farm production 
plans


drawin
such as 

holdin6 the latL~r, 

programs' implementation could 
be.slowed.


prorr;._*. 
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"how" as worth analy
we ste a number of these combinations of "who" and 

sis, 	though not all would be equally important. 
Table X-8 indicates 

For example,
 
some 	priorities based upon what we know 

about the project. 


as the cooperative members were all men, 
we do-not list sex of partici-

a priority for examination. Each "block" in the table could be
 
pant as 


One might ask why we do
 
studied in the manner suggested by 

Table X-7. 


not suggest looking at the characteristics 
of initiative, structure,
 

is that these were rather inflexibly
The answer
channels and scope. 


set by the rules emanating from CADU 
policy and national legislation
 

Certain individuals may have buen creative 
in
 

regulating cooperatives. 


getting around these rules, but we 
lack information to describe this
 

on a detailed basis.
 

3. 	Enlistment in Programs
 

In order for CADU's produ. Lion goals 
to be reached, it was neces

sary 	that members of the target population 
make a choice to join in
 

specific program activities of the 
project, such as making out farm
 

qualify for credit that would facilitate 
use
 

so as to
production plans 


of the improved seed and fertilizer 
package. Moreover, in order to
 

have 	the possibility of participating 
in project benefits, this enlist

ment was necessary, along with participation--indirectly 
if not di

or roles,
 
rectly--in certain administrative and 

coordinating activities 


As nuted earlier, we have
 
as discussed in the preceding section. 


"participation in implementation,"
 
chosen to classify enlistment a!3 

as ben,:fit participation. Cleariy it is a 
.though some might regard it 


usually somesince they are 

step 	 toward participation in benefits, but 
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Table X-8: POSSIBLE FOCUSES FOR ANALYSIS OF PARTICIPATION IN 
IMPLE.ENTATION 

IMPORTANT PARTICIPATION CHAR1ACTER ISTICS 

IMPORTAi T BACKCROLG:,D TO EXAMINE 
CHARACTERISTICS TO Inducement Duration Empowerment 

EXAMINE 

Age of Participants Of interest Of interest Of interest 

Ethnicity Important Of interest Important
 

Economic Level Very important Important Important
 

Educational Level Important Of interest Of interest
 

Principal Occupation Very important Important Important
 

Distance from Coop's
 
Location* Very important Important Of interest
 

Example of one of the many possible background characteristics not on
 
the general list in Chapter Four but obviously important in CADU
 
setting.
 

what problematic, it makes more sense to treat them as a part of progr,

implementation.
 

The CADU project had a deliberate strategy to restrict direct en

listment in its programs to particular groups in the local population.
 

On the other hand, all types of potential local participants became in

volved in project activities through indirect contact. By virtue of
 

operating in the Chilalo area and promoting innovation on the part of
 

tenanLs and small-scale landowners, the project was observed by and
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influenced a number of ot'ier residents in the community, particularly
 

lucal leaders anid government
large-scale landowners, many of whom were 


personnel. Thus it is helpful to disLinguish at times as we have done
 

that participation in implebetween direct enlistment in programs and 


mentation which is indirect--not directly done under project auspz.ces.
 

The best example of enlist-
Agricultural Production Credit: 


Getting credit was the
 ment participation is CADU's credit program. 


first step toward obtaining improved varieties of seeds and fertilizer.
 

The increase in credit recipients between 1967/68 and 1972/73 is set
 

The total number of farm households in the project
f6rth in Table X-9. 


area was around 65,000, so by the latter year, the project although
 

it had reached to most of the populated -teas of the awraja was di

rectly enlisting only about 20 percent of the farm households 
in its
 

There was, it should be added, some indirect particicredit program. 


pation in the positive effects of the CADU prog::am, because 
improved
 

seeds could be accumulated after the harvest and sold privately, 
and
 

Any far
credit and fertilizer could be gotten from private sources. 


more than 4,000 did so in
 mer could buy inputs from CADU for cash; 


As shown in Table X-l, such "indirect" eniistement in CADU
1973. 


activity reached about 50,000 households. This means that the actual
 

extent of "participation" extends beyond the data that CADU 
had di

rectly on credit recipients, and indeed because it did not 
mnnicor
 

adveise effects of technological change, it did not identify very
 

early the emcrging patterns of participation in implementation 
that had
 

direct consequences for participation in benefits.* Analysis of
 

The figures in Table X-9 by beLng only aggregate statistics 
and
 

analysis of a ti:.:e dimension in participation masked a
 containing no 
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tih participation over time
enlistment participation with some concern 


indicated in Table X-10 would have provided much useful information.
 as 


NUMER OF PARTICIPANTS IN CADU'S AGRICULTURAL CREDIT PROGRAM
Table X-9: 


Total Amount of Credit ($E)
Number of Credit Recipients
Year 


15,700
189
1967/68 

158,461
868
1968/69 

502,875
4,769
1969/70 


1,437,517
1970/71 14,146 


1,063,120
1971/72 12,642 


961,938
1972/73 13,302 


This and additional data on direct program enlistment analyzed by
 

difficult to gather as might
type of participant would not have been as 


In order to get credit, the farmer and extension agent
be imagined. 


to prepare a loan application supported by a simple farm plan accepthad 


ing new inputs and related agricultural techniques. Information on the
 

(such as row three in Table X-10)
farmer-participant's previous status 


the present statqs of past participants (row four in Table X-10)
or on 


could have been gotten from the extension agent (or his 
successor--one
 

Since the
must recognize the high turnover in these jobs in LDCs). 


years.
a kind of "negative" participation that went unnoticed for some 


new agricultural technology's profitability was demon-
As soon as the 

to make
strated, large landowners began evicting socme of their tenants 


These tenants were thus excluded from parway for mechanized farming. 

ticipation in project implementation and in benefits.
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Table X-1O: PROFIJ.E OF ENLISTMENT PATTEWIS OF LOCAL POPULATION PARTICf-
PATION, TO BE CORPILED ON AN X NUAL BASIS 

Cate,ories of Credit RecipLetsL3 
Landowner Landowner I Landowner 

Tenant under 10 ha. 1.0-20 ha. over 20 I..ENLISTMIENT VARIABLES .. 
____________ /1 !# % % ii 

Shares of credit
 
received
 

Nui;ber participating 
in previous year
 

Number participating
 
in previous years who
 
changed to private
 
sources
 

Number participating in
 
previous years who have
 
left the area:
 
(a) by choice
 
(b) by eviction 


L 

be kept for credit reafarni plan required a farm visit and records to 


sons, certainly appropriate information on credit recipients' background
 

and experience could have been obtained.*
 

In fact, CADU did assess continually the number of participazing
 

taken. The results of
credit recipients in terms of shares of credit 


some major changes in project policy.
this participation analysis led to 


In the first years, CADU extended credit and inputs to any farmer will

uneven distCribution of
ing to innovate. When it became clear that the 


In fact, when annual credit recipients approached 10,000, CDU
 

began to move toward computer processing. Xachinc readable forms could
 

have been used and they could have included a larger number of back-

Yet, little attntion
ground characteristic. of the credit ecipient. 


this pu sibility.appears to have been given to 
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land and the patterns of tenancy or sharecroppinig were leading to un

desired skewing of participation in project benefits, the criteria for
 

giving credit were altered. Mien credit statistics were analyzed for
 

1967/68, it turned out that a.large proportion-had gone to farmers
 

Proholding more than 40 hectares (1 gasha), as seen in Table X-l. 


cedures were altered so that by 1972/73, tenants were taking larger
 

shares and large-scale landowners' participation in credit activities
 

As seen from the following
was reduced to negligible proportions.* 


table, small landowners were the predominant particip'%nts in this phase
 

of project activity.
 

Table X-11: DISTRIBUTION OF CREDIT RECIPIEITS BY TYPE OF FAPI.iER
 

95oU 1968%0f 1969f;,o0 % o.f 1970%of 170of 1971%of %of 197217oof %o0f %of 1973 11,of 

credit-
takers 

credit-
volitme 

crcdit-
takers 

credit-
volume 

crcdi:-
lakcr, 

credit-
volume 

credit-
takers 

crclit-
volume 

credit-
takers 

credit-
volume 

credit-
takers 

credi t 
volume 

Tenants 

Landowners1-10 ha. 

9 

4, 

4 

17 

is 

51 

5 

25 

32 
3640 

28 

39 

9 

59 

36 

57 

30 

62 

30 

56 

22 Inform-
Iotion69 avoit 

avadl 

L.ndowners 
11-20 h-- 19 19 17 20 9 14 3 5 7 10 8 

able 

Lzndo w.nwrs 
21 -40 ha. 11 24 8 12 4 6 1 2 2 4 

Lndowners --2 - 
over 40 ha. 10 33 6 35 1 

Unknown 
4 14 12 .

StU 9 4 4 

Impact on Income Distribution
Snurcc: Hki,-,": Kifl,An Analysis, ,fthe C.IDU Credit Prrvramme 1963 -69 and 1970- 71 and it. 

(1971); Mi.Iichel A.,Iatlyi of CADL Crcdi Fr~vnrinmne 19 71/72 - 19 72/7i (1973); SIDA, LIredningsbyrnn.3.) enc. 

From 1970 on, it was decided that canants with more than 40 hec
to buy


tares and landowners with more than 25 hectares could continue 


inputs from CADU on a cash basis but could not receive credit for these
 

purchases. Then in 1972/73, these figures were lowered to 30 and 20
 

hectares, ruspectivcly, and some CADU staff argued for 20 and 10 hectare
 

limits.
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Had the conceptual framework elaboratced in Pact I been availablc 

to CADU, the Planning and Evaluation Unit might have genurated even more 

information and insights about those farmers whom the project enlisted 

into its various programs. The "who" dimension of parti,,ipation might 

well have been amplified in some form such as that suggested in Table 

X-12. Since farm plans were worked out, we do aUL believe the informa

tion needed for this table would have been diffi'ult to obtain. This
 

table could have been completed on a year-by-year basis and studied
 

for trends over time more illuminating than thuse apparent from Table
 

X-9.
 

Table .- 12: PROFILE OF FAR'MERS ENLISTED IN CREDIT PROGRAM BY 
CF-ARACTERISTICS 

Categories of Credit Recpients 
Landowners Landowners Landow-ners 

CHARACTERISTICS Tenants under 10 ha. 10-20 ha. over 20 ha. 

Age of Credit Recipient 
Under 30 
30 to 45 
Over 45 

Ethnic Group
 
Amhara 
Galla
 fEducational Level 
Functionally Literate 

Illiterate 
other items as in 
Tabl,. X-2 

Had information such as that suggestud in Table X-12 been produccd, 

it would have been very valuablu to he project and closely related to 

its goal of increasing the local population'sawaruness, participation 
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Such measures would
and responsibility in the development process. 


have answered many questions about whether the project was really
 

redching its target population. For example, there was CL.itinual spec

ulation about the extent to which local governmcnt officers and larec

scale owners 	were obtaining credit through the project via their tenants
 

and skewing the benefits by charging higher rent. This question becomes
 

quite relevant when we turn to participation in benefits, for CADU al

ready had used a model to estimate the skewing of benefits'in an area
 

where around 50 percent of the population were tenants. Unless certain
 

yield increases could be obtained with the package of new agricultural
 

inputs, there would be no benefits to the tenants as shown in Table
 

X-13.
 

Table X-13: 	 COMPARISON OF DENEFITS PER HECT.ARE TO TENANTS AND LAND-

LORDS BY USING ITMROVED T1-IEAT SEED AND FERTILIZER OBTAINED 
THROUGH CADU 	CREDIT PROGRAM
 

Tenant Paying One-Third of Tenant Paying One-Half of 

Gross Output and Bearing Gross Output and Bearing 

Wheat All Costs All Costs 

Yield Net Return Net.Return Net Return Net Return 

Increases to Tenant to Landlord to Tenant to Landlord 

(%) (E$) (E$) (E$) (ES) 

20 -50.00 13.33 -70.00 20.00 

40 -36.67 26.67 -50.00 40.00 

60 -10.00 .40.00 -30.00 60.00 

80 16.67 53.33 -10.00 80.00 

100 43.33 66.67 10.00 100.00 

Source: 	 Tesfai Tecle, The Evolution of Alternative Rural Development
 

Strategies in Ethiopia, p. 21.
 

Note: 	 In Chapter Eleven, we note a strong trend for tenancy share
 

rents in the project area to go from one-third to one-half.
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In addition, speculation centered on whether the non-do:inane 

Calla ethnic group or those of the Islamic faith were enlisting in pro

ject activities and ultimately sharing the benefits in proportion to
 

their large number in the area's population. Information on age and
 

literacy status could also have provided data that could have led to
 

revisions in project strategy in an effort to increa:,e participation
 

in CADU activities by certain s-.gments of the local population.
 

Certainly there were other ways in which people in the Chilalo
 

area could enlist in CADU programs besides taking credit, but we have
 

expanded upon this because it was the mcst critical ,:ogram relevant
 

to general patterns of participation. The analysis we have suggested
 

could be applied to other programs Such as the milk collection pro

gram,* the implement sales program, the livestock management program,
 

the wheat seed and fertilizer sales program, and so on. We have not
 

done this here because the purpose of these chapters is to illustrate
 

the application of our framework rather than to present a case study
 

of participation in the CADU project.
 

B. Ecar,les of "How" Enlistmcnt Particioati.n Was OccurrinS
 

The "how" dimension bears on enlistment participation in different
 

ways worth considering. A particular example will show how the prcposed
 

The milk program, in particular, is interesting because quitt.

detailed figures were kept for the number of farmers selling milk at
 
collection stations and the amount sold. Yet data on the backgrounds
 
of those participating on the patterns by which they entered ,onon 

tinued jarticipation are not: available. The importance of this is
 
seen in the drop of particip;,.ts in the program in 1972/73. CADU
 
could only speculate as to why milk sales by farmers had declinud
 
since it had no data on who had withdrawn. For example, iF the drop had
 
been in tenants, one could consider whether this was hccause mechaniza'
tion and rising land prices were making pasture too valuable to use for
 
grazing.
 

http:particip;,.ts
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aggregatc numbers in analyzing
framework points up a need to look beyond 

structure of participation, 
for example, the cxtent
 

Theparticipa'.ion. 


to which it is organized and formalized 
requiring certain skills of
 

CADU in its credit program
 can be significant.
literacy and n,.:uracy, 


The effects of this
 
required preparation of farm 

plans as we have noted. 


if "how" factors were affecting 
how
 

see 

should have been scrutinized 

to 


much participation was forthcoming 
fror different groups.
 

outlined in
 
An analysis of differential 

oarticipation rates such as 

the extent to 
Table X-14 would have provided 

information to determine 

indee: the case) illiteracy posed a 
barrier to enlist

which (if it was 


It is certainly recognized 
that the characteristic
 

ment participation. 


of literacy correlates with 
a number of other participant 

characteristics
 

economic level, and the differential 
effects of
 

such as ethnic group or 


Once participation rates are 
deter

to be sorted out. 
these factors need 


mined, fairly simple analysis 
can determine whether there is 

substantially
 

more difference in participation 
between literates and illiterates, 

as
 

compared with Athara and Galla 
or with !andow.ners over 10 hectares 

and
 

tenants plus landowners under 10 hectares.
 

Unfortunately, actual data for 
CADU credit recipients were not
 

gathered and analyzed in this manner but 
they rPould easily have been.
 

If the actual numbers
 
We must use illu.;trative statistics 

in Table X-14, 


had produced the statistical result sho.n 
there, it would have demon

a barricr to
of illiteracy wer_._e

independent c.ffects

strated that the 

some redesign of tho project would ha.
 
enlistment participation, and 


less formilistic procedures, if
 
been necessary, presumably 

tou:ard 


On the other hand,
extcnsivoly.
to be involved more
illiterates wure 
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Table X-14: DIFFERENTIAL RATES OF PAWRICIPATION IN CDU CREDIT PROCR1, 
A HYPOTIETICAL ANALYSIS 

% of Credit % of Local Concentration
 
Recipients Population Ratios
 

Educational Level
 
35 10 3.5
Functionally Literate 


Illiterate 65 
 90
 

Ethnic Background
 
40 25 1.6
Amhara 


Galla 
 60 75
 

Economic Level
 
45 20 2.25
Landowner over 10 ha. 


Tenant or Landowner over 10 ha. 55 80
 

Breakdown by Sub-Cate eries 
Literate-Amhara-largE- landowner 20 5 4.0 

5 3.0
Literate-Galla-large landowner 15 


5 1.0
Illiterate-Amhara-large landowner 5 

5 5 1.0
Illiterace-Galla-large landowner 


15 15 1.0
Illiterate-Amhara-small landownr 

40 65 0.6
Illiterata-Galla-small landowner 


if the data showed concentration ratios higher for ethnic background
 

or economic level, efforts would be better directed at reducing dis

criminatory ethnic practices or at redistributing land than at simpli

fying loan procedures for illiterates. More sophisticated statistical
 

analysis could be employed such as partial coefficient correlations,
 

but analysis such as demonstrated in Table X-14 can be done easily in
 

the field with only pencil and paper.
 

*Methodologically speaking, such simple analysis does not take i:ato
 

account possible interactions :.rnong the charactcristics so that the 
com
less than sepabined effect of certain combinations would be greater or 


For mostrate differences treated as though all other things were equal. 

would be suffiuient and indced prcpurposes, the simpler form of analysis 

it be more urde::sauidable puople.ferable since could made readily to morv 
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One "how" characteristic it is usually good to consider is the
 

incentive for participation, and in the case of enlistment in the credit
 

program, it is quite clear that economic returns were relied upon as
 

the dominant inducement.* Persons were not.coerced Lo participate nor
 

where social norms or social pressure used to get participation. Farm

ers were expected to enlist voluntarily but with the expectation of
 

financial benefits. This makes all the more important the kind of
 

analysis presented in Table X-13, which showed that tenants had little
 

incentive to adopt the new pac:.age of practices which was costly even
 

if procured on credit, because under the existing sharecropping arrange

ments, landlords were assured of some gre:.er reward no matter what
 

the field performance of the "package,." whereas tenants realized bene

fits only if rather substantial increases in production were achieved.
 

That tenant participation was lower than their share of the local
 

population can be better understood in light of such analysis of fac

tors conditioni:ig participation in implementation.
 

But such considerations already bring us to a consideration of
 

benefits, as the connection between different kinds of participation
 

is a continuous one. Fo we turn to how participation in benefits was
 

analyzed in some instances and could have been done in other ways for
 

the CADU project. 

Only one study was done for CADU looking at the reasons why vari
ous types of participants enlisted in programs or adopted new innova
tions. It was done by a Swedish student and considured "off-buit" by 
the CADU staff. It was a typical "diffusion of innovation" study and 
did look at background characteristics of participants and non-partici
pants, but it did not treat these as systematically as we are suggcst
ing. See Johnn Toborn, The Innnvation-Diffus ion Prncess (Asella: CADU, 
Special Study No. 3, 197.). 



Chnptcr Eleven 

PARTICIPATION IN THE BENEFITS OF CADU POGROAIS 

What is unfortunate is the absence of any detailed
 
investigation as to where the money generated in CADU's
 
wheat revolution has gone. In the case of absentee land

lords perhaps it is invested in urban development in
 
Addis Ababa, or in periurban land speculation, or in
 
importing tractors, cars or furniture. But the smaller
 
farmers are much more likely to have spent it locally,
 
on house-improvement, on consumer goods, perhaps on more
 
animals, perhaps on the services of carpenters and other
 
craftsmen, etc. It will take some time before this is
 
measured.
 

SIDA, Final Report on the Appraisal
 

of CADU and EPID [1974] (p. 57)
 

CADU's activities have raised incomes, generated benefits and
 

stimulated economic growth. Observers who have spent time in the area
 

can witness the signs of increased economic activity. Tin-roofed houses
 

are far more numerous tL;:Ln a few years ago; Asella has a new bank,
 

hotel and cinema; tractors and combines are commonplace; and local mar

kets have larger volumes of trade. Yet, CADU has only generated gross
 

figures on benefits. Reports claim that total net benlefits have in

creased from 1968's E$ 52,080 to 1970's E$ 1,726,806.A At the same
 

time they acknowledge that very little is known about the charhcteris

tics of these benefits or of their beneficiaries.:*
 

See Table VIII-l for related data. 
A 1971 estimate of E$3,954,119
 

may have been too high. Confirming data are not available.
 

We recognize that some might not view; receipt of benefits as 
"participation." However, we have consistently attempted to strive for 
a broad view of the notion. An example of an bpposing view is given by 
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Certainly, bencfits from the CADU 
project were varied and uneven,
 

are probably from most projects. 
Analyzing their amount and
 

as they 

well
 

distribution is difficult because 
benefits include collective as 


as individual gains, indirect.as well 	as direic effects 
of project
 

Clearly, di
activity, and non-material as well 

as material benefits. 


rect material benefits for individuals are the easiest 
to assess, and
 

there is indeed the most information 
on participation in this sort of
 

We can at least suggest how other 
possible benefits could
 

benefits. 


find the problem that
 
have been analyzed. Also, in the case of CADU we 


some persons and groups--indeed 
some in the "target" population 

to be
 

a result of CADU's establishment
 
benefited--suffered adverse effects 

as 


Some reckoning of harmful consequences 
needs to be attempted.
 

in Chilalo. 


we have sugger;ted in Chapter Two, 
the variety of possible
 

benefits requires some analytical 
categories, and we have delineated
 

OnJly certain aspects
 
three categories, material, social 

and personal. 


of the flow of benefits from CADU 
activities were studied by the 

pro-


As 


ject staff. As might be expected, the material 
benefits were asse:.;ed
 

Some attention was given t'u
 
in greater detail than the other 

kinds. 


into documenta
the distribution of benefits, but 

not as much as went 


treated
 
tion of the numbers of persons who 

enlisted in CADU programs as 


He
 
Professor Milu Savljevic, a member 

of 	the first evaluation team. 

more than that the
 

insisted: "11y interprctatiun of participation 
is 


participants in the project,

"local population" s;hould be passivC 


merely taking advantage, as individuol 
farmers, of the services that
 

the project offered. I believe that what was meant was 
that the in

involved in, and eventually respon
habitants of Chilalo should be 

more 


•sible 	for, the taking of decisions governing 
events and activities be

(but) CAI)U is a production oriented
 .farm boundaries
yond their own 	 contribute
control of technicians ad cannot 
under paternalisticproject 

Report [1970], p. 32.
 
to this goal." CADU, Final 


http:indirect.as
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participa
range of bencfiCs for which 

Th;
chapter.in the previous 

tion could usefully have 
been analyzed is presented 

in Table XI-l. Wl4
 

than 100 reports published
"-

the moi
 

do not presentlY have 
access to 


in
 

by CADU and cannot 
be certain that some 

kinds of participation 


the information presented 
in the table is
 

benefits were not 
studied, so 


But it is sufficient 
to indicate
 

more indicative than 
definitive. 


that CADU neglected 
to deal with some 

very important aspects 
of bene

fits flowing to the 
participating local 

population.
 

OR HARMFUL CONSEQUENCES 
STUDIED BY
 

ASPECTS OF BENEFITS CXDUTable XI-1: 


Part=icipation Componn
 

Pro'ect?
 
Stuiedof
As ec 


taterial Benu itss 
Changes in production ~Yes 

Yes
and. income 

Changes in assets Yes
 
Distribution of in- -

creases in incomeNo Yes 

or assets 


Effects of benefite
 

Yes
 
Types of benefit 


o(health, water, etc.) 

No-


Distribution of benefit 

of bene f it No 

Effects 

personal Benefics
 

Types of benefit e------Y
 
N__o__
Cpower,(status,Disribt~on oC benefit 

No 

Effects Ot benefit 


ful ( ons uuen ce-.se1iar 
byT prot ec 

YeYes
C-aused 

activ iies Yes
YesCaused '.y task 

envirunmlinS
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Had project personnel been more sensitive 
to i.suc:; of partici

related
 
pation in benefits beyond the 

most obvious agricultural oncs 


to implementation (enlistment) 
participation, more could have 

been
 

If the task environment was 
not particularly amenable to data
 

learned. 


gathering on this subject, as some have suggested 
in the case of CADU,*
 

that project staff, and especially 
donor agency personnel
 

this means 


to benefit--and distributional-
involved, should be even more 

alerL 


Even if certain data collection 
is not
 

questions of participation. 


possible under some circumstances, 
there can be various kinds of data
 

shown in Table XI-3 below,
 
acquired to deal with such questions 

such as 


drawing on agricultural tax data.
 

Types of Participation in Benefits
A. 


i. Material Benefits
 

A number of material benefits 
flowed to those members of the local
 

Since participation in
 
population who enlisted in project 

programs. 


benefits is the most typical kind of participation 
envisioned by econo

mists and since mostly economists 
were in charge of CADU, it would 

be
 

One observer has suggested the 
Ethiopian government was only 

con

"It may seem paradoxical that
 
cerned with agricultural improvements. 


the Imperial Government supports 
a project [CADU] which nourishes ideas
 

which in the long run must undermine Imperial 
authority. I suggest that
 

the project activi
the Imperial Government never 

intended to let [the
 
ties be dominated by political 

mobilization of the peasants 


for the Imperial Government to invite foreign technical assis
motive] CADU can be viewed in
 

to speed up production in Ethiopia.
tance was 

The important thing for the Government 

was the agronomic re
this way. 

search and better agricultural 

practices introduced by CADU which 
makes
 

The Government paid lip
 
it possible to increase production greatly. 


the goal of popular participation, since 
the foreign assis

service to Ethiopia: Political Con-Michael St~hl, 
tance ag<.ncy insists on it." 

Liber Tryck, 1974), 
tradictions in A-ricutural Development 

(Stockholm: 

pp. 97-98.
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expected that a gruat deal of the data available would bu on this kind 

of participation. This is indeed true. evidenceThere is that actual 

income increases for persons who engaged in CADU programs--and particu

larly those who received credit, improved seed and fertilizer--we-e 

significant. 
 Figures vary froa study to study, but most data indicate
 

that those who participated in benefits increased their real household
 

income 50 to 100 percent or more. 
One study found income increases
 

for the average farmer (undefined) in the northern part of the project
 

from $E 313.60 in 1966 to E$ 883.20 in 1971.* 
 Other CADU reports in

dicate increases of $E 200 to $E 300 on an average base of $E 800 per
 

year (for a farmer with six hectares).** We would recall that only
 

about 20 percent of households in the Chilalo area were directly par

ticipating in CADU programs, however.
 

CADU did generate some overall data for the region in terms of
 

production and income, and it developed some hypothetical, model

generated data for tenants. But interestingly, no surveys of actual
 

income distribution by type of participating farmer are available in
 

the form offered in Table X-12 for getting a profile of credit recip

ients' characteristics. 
 Rough measures of the distribution of income
 

benefits could be obtained by matching figures for increased yields
 

using the modern inputs, shown in Table XI-2, with data on 
the distri

bution of credit, given in Table X-11, under the assumption that lo'.is
 

were generally in-kind, consisting of improved seed and fertilizer.
 

.Still, thL rudimvntary analysis was not made.
 

Tesfai "T.cle, The Evolution of Altenative Rural Development
Stratezies in EthioDi,, p. f6.
 

See sources 
 cited in CuhI n, "Rural Chan.gc in EI"hI"(pLa,"p. 601. 
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Table XI-2: AVERAGE YIEL,I) PER- HECTARE OF MAJOR CROPS IN CADU AREA
 

Whea t Bar Iev
 

Local variety, not fertilized 10.6 
 12.6
 

Local variety, fertilix.:d 15.5 
 19.2 

Improved variety, not fertilized 16.7 --

Improved variety, fertilized 20.0 --

Note: Yields can vary from year to year, so figures in this table are 
only indicative of yield improvements with new seeds and
 
fertilizer.
 

Another way to get at the distribution of income increases is to
 

analyze figures on tax revenues. In Ethiopia, helpful information is
 

generated by the breakdown of the agricultural income tax. Even though
 

tax col.lection records are chaotic, recording inaccurate in many ways,
 

corruption and 
false reporting endemic, and evasion particularly exten

sive among large farmers, the trends in collections over time broken
 

down by size of landholding are instructive. The figures in Table XI-3
 

suggest tho.t while income for small and medium-scale farmers increased
 

substantially in a four-year period, incomes for large-scale farmers
 

went up many times faster. Tax collections went up three to four times
 

for the first group and ten times for the latter. This does not mean
 

incomes rose in these proportions, since taxes were not a fixed propor

tion of income. But we can see a substantial enough difference that 

even allowing for the data's failings suggested above, we can get some 

idea of differential distribution of benefits from CADU programs, par

ticularly w!,en we understand that small and middle farmers were supposed 

to be the direct beneficiaries of he project, and large farmers were 

managing to get significant indirect benefits. 
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Table XI-3: AGRICULTURAL INCOME TAX REVENUES IN CHILALO AWUAJA, $E'000 

TYPE OF TAXPAYER 1967/68 1968/69 1969/70 1971/72 1971/72
 

Small and middle
scale farmers 246 895 953 858 782
 

Large-scale farmers 16 65 99 47 1.60
 

TOTAL 	 262 960 1,052 905 942
 

Source: 	 Treasury Office, Ministry of Finance in Asella. Reported in
 
SIDA, Final Report [1974], p. 58. It took CADU years to ob
tain these limited data from the Ministry of Finance.
 

Unfortunately, we know of no systematic effort by CADU to study
 

the increase in income for different groups or the pattern of distri

bution of that income among the types of participants along the "who"
 

dimcnsion. It would have been very instructive if, following tc dis

tinctions made in Chapter Three, CADU staff had systematically studied
 

income benefits and distribution patterns according to several of the
 

categorics shown in Tables IX-2 or X-2. With groups defined by sex,
 

age, household status, ethnic, religious, economic,. educational or oc

cupational criteria, the numbers of beneficiaries in each group
 

(perhaps for sample districts if not for the whole project area, or for
 

samples drawn within the project area) could be determined. The extent
 

of their participation in the improved seed program (by area pla: -d)
 

or the dairy program (number of head of cattle maintained) could be
 

established, and then production increases and income increases figured
 

using even average data such as in rable XI-2. With increases cal

culated by group, their share of the totcil increase could be reckoned 
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and then compared with each group's share of the population to assess 

"concentration ratios" as shown in Table X-14 above. 

Little is known about participation in benefits related Lu assets,
 

though the stock of assets obviously increased in the wake of CADU's
 

activities in Chilalo. Data from a wide variety of studies completed
 

by CADU's Planning and Evaluation Section indicate that after 1967,
 

more and more land was placed under either plow or tractor, savings in
 

local banks increased greatly, better farming equipment entered the
 

area, some farmers bought improved livestock, and there were some im

provements in housing. Although we cannot know the amount of increase
 

in total or its distribution, on the basis of other patterns and knowl

edge of the task environment, many observers are of the opinion that
 

the increase in assets was significant overall and that the increase
 

in assets was largely :o the advantage of landowners of scale, who
 

tended to be also Amhara, Christian and better-educated.
 

Measurement of the increase of material benefits could Le ap

proached through consumption studies. CADU did not undertake such a
 

study until mid-1971 and it was narrowly confined to the Etheya re

gion. There 124 farmers were interviewed four times during a 9 month
 

period. The rcsults showed a remarkable increase in economic pros

perity had occurred. In particular personal consumption ranging from
 

food to clothing and radios had increased, investment in farm produc

tion assets (such as wells, implements and buildings) was beginning,
 

savings and investment in the local finan. ial institutions were rising,
 

and investment in such human capital as better education for children
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and improved family health cnrc was increasing.* However, what is 

significant from our perspective is that no attempt was made to relate 

the "who" dimension and the background variables connected with it to 

these patterns of increased material benefits. This was particularly
 

inportant here because Ethiopia was one of the first areas touched by
 

CADU and it was known that tenant evictions in the area had been heavy'.* 

This failure to relate type of participants and their backgrounds
 

characteristics to -consumption or investment patterns relative to in

creased income and assets is reflected in other studies.*** Beyond
 

this, no inquiry was made into the patterns through which personal con

sumption, investment in on-farm production, savings, and investment in
 

The study producing this summar illustrates excellent field
 
research techniques and would be considered a classic consumption study
 
if more widely circulated. It includes data on -:.penditures, savings,
 
investment and so on. Johan Holmberg, Survey of Consumption Patterns 
in Etheya Extension Area (Asella: CADU, Publ.ication No. 90, 1973). 
The questionnaire used in this sudy is a good modul foL project gene
rated research into income, consumption and distribution of benefits. 

A survey in the area in 1968 indicated that 46 percent of the 
farme's were tenants. In 1972 th. figure h.d declined to 12 percent
 
and eviction was continuing.
 

For example, the general agricultural survey of 1972 studied
 
such important topics as sources of seed, vi-ns to buy improved imple
ments or cross-bred livestock, opinions about fertilizer and E{YVs of
 
wheat, consumption of meat or clothing, debts and expenditures. The
 
sample size was 840 and data rere generated by the questionnaire which 
would have allowed cross-tabular analyses with our "who" dimension 
characteristics. CADU, General Azricttltural Survey 1972 (A:se11a: 
Planning and Evaluation Section, CAU, Public: 'on No. 82, 1973). The 
only study we know of to undertake such an app.., ach on a detailed 
basis was done independently of CADU but published by it. John -. 
Cohen, SocioloicAl Prolile of Provincial Elitas in Chilalo Awrzjia 
(Addis Ababa: CADIZ, Special Study No. a, L972). A partial approach 
using tenant and landowners was done by Henock Kifle, An Analis.; of 
CADU Crediz Prozram.
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human capital were occurring. Here the economist's notion , partici

pation, namely sharing in project-gencrated benefits, was ;iot pushed 

in sociological directions.* The data were available for correlations
 

between macerial benefits and the "who" and "how" dimensions but not
 

pursued. There is no question that this could have been done and that
 

it would have greatly enriched the stock of knowledge on wL,,h project
 

directors made decisions relative to production and participat'an.
 

In addition to production-generated benefits, the project did
 

itself directly distribute a number of assets in the form of land,
 

equin-ment, livestock, trees and so on, typically to local residents who
 

were participating in project pilot tests or tu those who were being
 

resettled.** For example, the Water Development Section in 1971 con

structed seven household wells for testing the design. No information
 

is available on how these households were selected or on the back

grounds of their household heads. The Forestry Section the same year
 

distributed 20,000 pottL!,O seedlings to model farm.:s who used them on 

their holdings as forestry demonstration plots. Resettled farmers in
 

another area received 7,200 such seedlings. But ts noted in Chapter
 

One observer attributes &Ihis to the persprc'.Jve of economists.
 
The programs and activities of the project w( c oriented pre

dominantly toward economic growth, despite the faict that the plan of
 
operation indicated 'social development' as one of thu major primary
 
goals. The unbalanced concentration could possibly be the result of
 
the comination of the top project management by professional economists."
 
Betru Cebregziabher, Intergrated Development in Rurcl Ethiopia, p. 44. 
A focus on more than economic growth would have e.i:Ily have led to the 
kind of cross-tabulation analysis suggested in th1'; %.,orking paper. 

CADU also helped protect assets. For e.nimlpe the Veterinary 
Section provided a large number of animals with vaccinations. Assets
 
were increa 0d by artificinl insemination of lacal cattle -,iith im
proved strains. No background data are available on the farmer bene
ficiaries.
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Ten, we know nothing about the background characteri!tics of model farm

mers let alone the resettled farmers. Receipt of physical assets by
 

specially selected farmers is illustrated by the Gobe-Asszsa resettle

ment project where 200 tenant farmers were moved 50 kilometers and
 

provided with. land and construction materials at the new site. But we
 

have ao follow-up at hand to know whether such donated assets resulted
 

in increased income flows.
 

There were also some community generated assets. For example, in
 

building the project's headquarter facilities, a dam and water system
 

were constructed to serve the town of Asella. To our knowledge no study
 

was undertaken of which groups of townsmen benefited most, what revenue
 

was generated from the sale of water, whether health in the town im

proved, and so on. The same holds true for the effort to provide the
 

town of Sagure with electricity.*
 

In attempting to assess assets, some imagination should be used.
 

In the case of CADU, one of its minor program8 was to design an improved
 

grain storage facility, to provide better protection than the tradi

tional basket-like facilities that stand above ground. These can be
 

co nted and could provide a tangible measure of capital improvements but
 

also of an increase not simply in production but in capacity to store
 

output and sell it later at a price more favorable than the one pre

vailing az harvest-time. Such an analysis is presented in Table XI-4.
 

These bins could have been easily counted on a sample number of farms
 

for differeft. landowning classifications. 

CADU, Feas iiiitv Sttidy on the Ilertrification of So;ure rown 
(Asella: CADU, Publication No. 13, 196i). 
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Tablc. XI-4: DISTRIBUTION OF IMPROVED GRAIN STORACE FACILITIES, BY GROUP 

1967 1973 197*. 1967-73 

Lando,'ing Status 

Average No. 
Trad. Type 
per Farih 

Average No. 
Trad. Type 
per Farm 

Average No. 
% New Typu 

per Farm 

% Increase 
in Total No. 
oer Farm 

Ten.,nts 

Landowners under
 
10 he.. 

Landowners 10-20 ha.
 

Landowners over 
20 ha. 

Probably the most significant asset in agriculture is of 
course
 

land. 
 As we have noted, in connection with the introduction of new
 

technology in Chilalo, the area under cultivation was increased, effec

tively raising the total stock of land as an 
economic asset, though we
 

do not know to whom the increases accrued, whether to tenants opening
 

up new land through squatting or purchase or to landowners investing in
 

larger units of operation (most evidence suggests the latter). 
 Of rele

vance for our a: alysis are the results which occurred when tenants were
 

evicted by landowners, thereby worsening the distribution of access to
 

land. We regard this as a harmful consequence, the opposite of a
 

benefit but -ornething to be considered in this chapter as a negative
 

kind of "participation in benefits." 
 Because it is a special problem
 

of analysis and of special significance in the CADU project, we will
 

analyze it separately later in this chapter.
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2. Social Benefits
 

The CADU project contained a number o' components designed to
 

open ,ossibilities for participation in benefits such as improved
 

health services, roads, water systems and market facilities. These we
 

are considering under the category of "social benefits" for reasons
 

given in Chapter Two. Economists usually associate this set of bene

fits with "social overhead," so we follow this conventional usage.
 

As with material beneiits going directly to individuals, we need to
 

consider both the amount of the distribution of social benefits created
 

inasmuch as these improvements were not uniformly distributed in the
 

region.
 

Little is known about social benefits for neither internal nor
 

external evalu-ions of the project investigated any benefits other
 

than economic ones in any detail. Most seemed to view C4%DU as involved
 

in economic growth and they seldom worried about what was meant by
 

'social or personal development."
 

From the very beginning of the project, CADU maintained an ac

tive interest in the health of Chilalo residents. The original pur

pose of health activiLies was to determine how health and nutritional.
 

factors were limiting economic growth, as well as to relate population
 

growth to rural problems and to experiment with possibilities of in

troducing family planning in the area. These interests were baclked up
 

with some of the most detailed studies of the area's population pro

duced by CADU.,c However, such baselinu studies were not followed up
 

For example, Gunnar Arhammar, Food Survey of Pre-School Children 
in Golla (Kccar Genet) (Asella: CADU, Publication "o. 39, 1969) and his 
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once the production benefits began to flow and CADU's efforts in the
 

health area were turned over to field agents of the Ministry of Health.*
 

During the period CADU performed health services in the area, it
 

spent approximately E$ 140,000. In a typical fashion it approached the
 

health service problem with a baseline study of facilities and patient 

loads, and detailed statistics were kept on activities and patients once
 

the program began.** However, there are no adequate data that we have
 

come across dealing with the distributional effects of health service
 

provisions--who was receiving them--so it is hard to establish much
 

about the participation in such health benefits beyond sheer numbers of
 

patienLs.
 

Similar prngrams were aimed at improving the road network and mar

ket facilities. While designed to support the project's production
 

goals, thesc activities had sociil benefits for the population as well,
 

enabling them to move themselves and their produce more easily, avoid
 

loss frot spoilage, and to buy and sell a variety of things more effi

ciently. The same holds true for programs in forestry, soil erosion,
 

water supply development, and women's extension activities. Still, for
 

these various things there is little information that would permit ser

ious assessments of benefit participation.
 

Rc_,ort on a Combined Food and Health Survey in Yeloma Farming District
 
(Asella: CADU, Publication No. 41, 1969).
 

In early stages of the project, CADU was involved with several
 
healkh clinics and satellite health stations. Confusion with government
 
activities led to the withdrawal of CDU and the placing of its former
 

•prngramn under the Miiiistry of Public Healtni. 

S. Lundin records such details as the fact that Sire health sta
tion hi.d 2,000 patients in 1970 and that the area's 15 facilities served 
60,300 pationu or 15 percent of the area's pQpulation in 1970. Survey 
of I1ealth Facil ities of Arj-;si 1969-1970 (Asclla: CADOU, Publication No. 
57, 1970), p. 22. 



269
 

In planning such projects CADU tended to work out estimates oC 

gross benefits. For exampte:, cost-benefit estimates were worked out 

for roads and market facilities.* However, once such projects were 

completed, CADU rarely studied "who" was actually benefiting and "how"
 

they were ')articipacing in benefits. It would have made good sense
 

for CADU to devote even a few days of staff time to some assessments
 

of this kind of participation. The utilization of new roads could
 

have been analyzed on the basis of one or two days' census of travel

lers past a representative point, asking them their point of origin
 

and destination (to e:;:ablish the length of their trip and how much of
 

it was along improved roads) and asking them how much time wns saved
 

by using the new road. With a few questions on background information,
 

an analysis such as shown in Table XI-5 could show who was getting
 

certain kinds of benefits and how much.
 

The formulation of Table XI-5, which is fairly standard for 

this kind of evaluation, raises some interesting problems in evaluat

ing benefits. From what we know of Chilalo, the data generated by 

completing the table would show that rather few tenants or small land

owners were using it for travel or for transport of produce. They can 

probably travel as fast on footpaths as on roads, and given the ter

rain in Chilalo, roads usually could not follow as direct a course as 

footpaths could. So we would probab>y see. apart frin CADU project 

vehicles whose benefit to tenants and smaller farmers would have to be 

Lars Leander, Feasibility Stut17 on I.ocal Roads and .;arkot Places 
in CMl.J].lo Araja (Asella: CADU, Publication No. 33, 1969); CADU, A 
Ma.;Ler PJ-in for W;itr Re:nitrces and Stt plicis within CADU's 7irsz Project 
Area (Asella: CADU, Publication No. 53, 190). 

http:CMl.J].lo
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Table XI-5: ANALYSIS OF ROAD UTILIZATION SURVEY, FOR DAY(S)
 

Average Ave. Dis- Averagt. Total 
CHARACTERISTICS Number in Distance stance on Saving Saving 
OF TRAVELLEPS Category of Trip _New Road of Time i of Time 

Sex of Travel,rs 
Ha 1le 

Female 

Age of Travellers
 
Under 18
 

18 to 30
 
30 to 45
 
Over 45
 

Family Status 
Household Icad 
Household Memler 

Ethnic Grouo
 
Amhara 

Galla _ 

any other items
 
as in Table IX-2
 

factored into the table's figures, mostly larger landowners making use 

of the roads. Only they could afford the tractors or trucks to ,:se on 

the roads. Beyond this, there is an important question of benefits 

(and harmful consequences) that escapes Table XI-5. Given Chilalo's 

sweeping plateaus and rugged river gorges, roads and bridges parri.cular

ly bring benefits to those who can now bring in tractors and harvesters 

into new areas, and this brings harmful consequences to those tenants 

who are ,'icted to make way fo them.* Gathering data as straight-


For example, CADU completed in early 1974 a 76 kilometer road 
costing ES 20,000/kn. It included a bridge over a m:,jor river, into 
the wescern Kursa area. With the pattern of eVictions already estab
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forward as those nuggested in Table XI-5 should be done but not to thu
 

neglect of other effects. Otherwise, assessment of benefits (and harm

ful consequences) will not lead to possible re-design of the program to
 

achieve more ond sounder social benefits.
 

A census and analysis of the same sort could be done on the 

utilization of new market facilities in a particular place, even though 

the various questions about benefit would not be as simple as those 

abcut distance and time for road use. A survey could at least estab

lish who was using the new market facilities (by various characteristics). 

These patterns could be compared with utilization patterns of similar 

unimproved markets within the area. Questions could be asked about 

reduced spoilage as a result of the improved market facilities, asking 

people to compare their present experience with earlier experience in 

the previous markets. In an effort to end cheating or poor illiterate 

peasants, CADU ii.troduced free grain scales at the entrance to some of 

the area's markets. Patterns of participation in this service were nor 

studied in the manner this working paper suggests. Further questions 

could be asked of buyers whether they found prices reduced (compared 

with other markets in the area, possibly reflecting greater competition 

or efficiency in marketing) or raised (possibly due to a reduction in 

competition owing to stricter licensing or due to higher market stall. 

fees); and of sellers whether their returns were now increased. The 

division of benefits between buyers and sullurs, and betw.een different 

categories of each, could be established by 'uch polling in a few days' 

time. 

blishud elsutthur and the Ker.;a area b(:ing sui-tcd to mr. '10izacion, not 
surprisin:,ly eviction,: in the area beg-n to incruase wi' the road's 
comp let ion. 
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Similar analysis could and should have been done for utilization
 

of health clinics, elementary schools, water wells and taps, adult edu

cation programs, women's clubs, and youth activities. This kind of
 

analysis was not done by CADU. For example, its Water Development Sec

tion drilled a number of wells to be used by local people. A profile
 

of who was using them would have been particularly helpful to the
 

process of deciding if and where additional wells migh-t be drilled.
 

Since our task here is only to provide illustrations, however, we will
 

n; elaborate similar tables to XI-5 here, leaving its adaptation to
 

specific project situations, since the relevant assessment of partici

pation in social benefits will vary somewhat from project to project.
 

3. Personal Benefits
 

CADU made no efforts to measure what we are classifying as per

son.-l benefits--increasez in social status, political power and sense
 

of effectiveness. Nor was any attempt made to measure the cumulative
 

effects of participation and innovation on individual behavior, family
 

living patterns or, more generally, community innovativeness. In large
 

part this is because the project was not conceived in terms of promot

ing participation in such benefits.* But also the high-level staff of
 

CADU in general and the staff of the Planning and Evilution Section in
 

particul r was almost entirely composed of economists who were not
 

attunied to or concerned with such benefits. Hence little is known about
 

See footnote on page 258 above on this question. Indeed, there
 
may have been a specific disinterest in promoting any increase in polit
ical power for the rural people participating economiZilly in CADU's
 
program..
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the number or. type of participans.S .,ho might have benefited in sli:ol 

personal ways from the project.* 

Social scicntits who went into C(hilalo's rural areas ob.urved 

that some rural people participating in th2 CADU programs were gainint; 

higher self-esteem and greater status among their associates. Tlji
 

came from using improved seeds, getting higher yields, using new imple

ments, having a farm plan and visits from the extension worker, gene

rating an increased income, and using that income to purchase long

wanted consumer goods. 
 One could have made certain inferences about
 

changes in status 
(and its subjective correlate of self-esteem) by in

ventorying some of the consumer good. , in tiouseholds--oil lamos, watches, 

transistor radios, etc. The distribution of such goods among different
 

landow-ning or tc ant categories, for example, would have given some 

indicators of the extent to which various groups were "doing better"
 

and "L Lng better" and being seen and regarded as such.** Improvements 

We are not entirely satisfied with the designation of this catr
gory of benefits; material and social benefits 
can be "personal," but
 
their origin is differc.nt, in some provision of goods and services
 
either individually or collectiv-ly. The specific kinds of bene..its
 
considered here are more important than the rubric 
 under which t'ey 
are discussed. 
The three kinds examined here certainly are of a dif
ferent order than the kinds of benefits treated ia the two preceding
 
sections.
 

A sample survey of households in the project area for thi!-: in
formation, as for the kind of infornti 
n on the adoption of innova
tions, suggested b Juw and illustraLed in Table XI-6, would not be ;i
major commitmnc of resources though it aould require reasonably hi
qLality planning and evaltidtion. The data could bu gachered by en!.mura
torn with litt.le education though th,':, woul.d need to be well-rr, Lned in
their duties, as would any enumerators. The for.nilatioa of qt.2StCJis 
as well as the analysis oP data to arri. - at compalr:ti,' eval.-: itois of 
what were in fact ".s:atiui criteria" and .acn to know how .:elI per:;cn.s
in diffurent ;,roU met these criteria , an b(! ass ed by rreadin th 
study by A. Bapeaage and P. V. Veraraghavan', St. u;1 Lm;j'r,. Ln Ch..
2l, fndl' (Paris: U::."CO, 1967). 

http:differc.nt
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in hou;'.ig are aother common indicator of this, such as going from
 

thatched roofs to corrugated tin ones. In the Chilalo area, counting
 

the latter in different communities or for different categories of
 

households could have been an ideally "unobtrusive" measure of a social
 

status variable.*
 

It seems reasonable to infer that thcse who participated in var

io.,.s of the CADU programs and experienced improvement at least in their
 

economic standard of living would have come to feel that there was the
 

possibility of improving one's life conditiLns. Such an increase in
 

sense of effectiveness should have made farmers more willing to look
 

at other possibe innovations as the project continued, of course, to
 

the extent that those participating had positive, reinforcing experi

ences with CADU. Apparently few of those participating in CADU pro

grams themselves, such as credit or dairying, suffered harmful conse

quences, but a number of rural families did suffer losses from being
 

evicted from their land as an indirect effect of CADU, as will be
 

discussed below. One kind of analysis that would have been helpful in
 

project evaluation and re-design would have been more study of the se

quence, if any, in which farmers entered into different CADU programs
 

and activities--taking credit, using fertilizer, producing milk, buying
 

new implements, etc. Using fairly si.nle statistical techniques
 

We have not gonu much into "methodological questions" in the 
devclopmenc of indicators , but we would refer rL:.ders interested in 
such use of observable informacion without querying or bothering per
sons about whom nne wishcs to know something, -o the book by Eugene J. 
Webb, et al.. Uhobtrusive Measurc:!:: Nonreactive Research in the Social 
Sciences (Chicau,.: Rand McNally, 1966). They contend such measures 
can oftcn ruvL'1l.:;ihts into things not amenable to survey research 
and that th' act of "intrusive" data-gathering may itself bias the data 
gaLthered an) :ay. 

http:hou;'.ig
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including Guttman scaling, it would have been possible to identify
 

which if any practices were most likely to be associated with others
 

and to contribute to a sense of effectiveness that encouraged further
 

innovation.* 
 The kind of household survey instrument that would be 

needed to assess such consideration is shown in Table XI-6.
 

Few observers noted any personal or group benefits flowing to
 

participants in the form of political power. 
As noted earlier, the
 

political nature of the task environment prevented such benefits from
 

flowing. 
However, it could be that awareness of political domination
 

and economic exploitation was heightened by the developmental interven-

tions of CADU. Certainly the limited opportunities for participacton
 

in decision-making, discussed in Chapter Nine, helped maintain a low
 

level of political power in the region. Measuring what we are calling
 

"political power" is nut easy, though there are inferences that could 

reasonably be made about it from increases in decision-making partici.-


In analyzing the data, one could simply tabulate the frequency

of various sequences oF entry into participation (perhaps qualifying

this 
to disallow discontinued participation in a particular program
 
or practice), and the rank highest those sequece.t that are "longest"

(greater number of innovations) and have the most participants having

followed them. 
 If some innovations are judged more benefifical than
 
others, the ranking of sequences could take this into account. 
 Guttman
 
scaling specifically would permit making statistical tests of signifi
cance to determine whether the associations among innovations observed 
were patterned enough (given :he size of sample) not to have ccurr-d 
simply by chance. As a technique it makes no assumptions aht.-ut causzli
diri tion amotig the variables, but thure is an inference to be m'ide
that the kind of participation occurring most frequently would have
preceded other kinds occurring less frequ:encly. For a good introduction 
to Guttman scaling, see argarec Hagood d Daniel Price, Statisti-sfor Sociolo -istS (N, j York: Hunry Holt, 1952), Chapter 10; for a 
simple presentation of how to use the technique, seu Fri.nk W. Young,
A Rurnl Development Inventory (.onoLulu: East-W'eSt Ceniter, Technology
and Developmec tnstitute, 1976), Appendi: 3. 
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Table 	XI-6: SAIPL.E SURVEY INSTRb7[NT FOR ASSESSING SEQUENCES OF
 
INNOVAT1ONS AND TIIEIR iMPLICATTONS FOR EFFEC'FIVENESS
 

Household f in Sample. Name of Household Head 

SM 	 Anh a ra 
Background Characteristics: Sex:F- Age Ethnic Group: Galla
 

Land Tenure Status: Tenant L/o-lOha L/o lO-20ha L/o 20+ha_ 

R g Christian
Education: Literate 
Illiterate Religion. Moslem
 

If
Please indicate which, any, of tile following programs or practices
 
introduced by CADU that you have participated in, and if so, when you
 
began 	and are you still engaged in them?
 

Participating? If Yes: Continuing?
 
Progtams/Practices: Yes No Year Begun Yes No
 

1. CADU Credit program
 

2. CADU Dairy Program
 

3. CADU-spon.ored health
 
clinic
 

4. Etc.
 

Notc: more specific kinds of participation could be asked about, so
 
that #1 could specifically inquire about (a) preparing farm plan, (b)
 
getting credit approved, (c) acquiring seeds and fertilizer from CADU,
 
(d) followi.;g recommended package of iractices advised by extension
 
service, et:. or #'2could inquire about (a) improved health practices
 
and inspection for herd, (b) improved feeding practices for herd, (c)
 
use of artificial insemination to upgrade herd, (d) sale 3f mJlk tuo
 
CADIH trade center, etc. Such information would require more .irk in
 
analysis but would be much richer than analyzing participaLion in pro
grams as such.
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pation and from increases in membership and autonomy of local organina

tions such as cooperatives, farmers' associations or local governmenL.
 

The variable is one that should be cunsidered because of its importancu
 

for offsetting existing obstacles to change even if its analysis is
 

necessarily indirect or inferential.*
 

B. Harmful Consequences
 

In our initial formulation of the framework for analyzing partici

pation in benefits, we did not include consideration of p. ple's partici

pation--usually involuntary, to be sure--in losses or costs that repre

sent the opposite of benefits. Even where analysts recognize that
 

there are costs, these are usually subsumed and made to vanish under rhe
 

rubric of "net benefits." The case of CADU, however, made us take ac

count of the possibility that the negative side of "participation in
 

benefits" should be considered, especially if project designers, mana

gers and evaluators were to be sensitive to issues of distribution and 

to the possibility that some persons may be adversely affected by 

project activities. While it may be argued that such losses can be off

by greater net benefits, this is something to be determined razher
set 

than assumed. And particularly given the growing concerns with getting 

development benefits to "the poor majority," we must try to ascertain 

in any project, if there are harmful consequences, who bears thu brunt 

of these. 

For an analysis incorporating this "benefit" as 
a variable, draw

ing on 30 country case studies for GSAID's 1971 Tpring Review of Land 

Reform, see Montgomery, "The Allucation of AuthL . :y in Land Reform Pro

gr~.ms," pp. 62-75. 
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In general, CADU's activities had few harmful consequences by
 

themselves; seed germinaced, fertilizer worked well, improved livestock
 

survived, and profits did accrue to those who participated in the var

ious programs. But there were definite indirect effects which, filter

ed through certain aspects of the task environment and particularly the
 

land tenure and local government systems, led to serious, detrimental
 

consequences for many of the tenants and small-scale landowners in tae
 

region. The most important of these were: (1) tenant eviction as a
 

consequence of increased mechanization; (2) increase in tenant rents
 

and land costs, (3) the granting of government land to outsiders rather
 

than residents, and (4) the extraction of economic benefits by local
 

government officials for themselves.* CADU, to its credit, studied the
 

first three of these and made some attempts to redesign the project to
 

correct them. Unfortunately, it had little success because internal
 

project policy and leverage at the national center were insufficient
 

to counteract the cumulative effects of the negative aspects of the
 

task environment.
 

On the matter of eviction, the success of the wheat input pack

age introduced by CADU did not go unnoticed by provincial elites in
 

Chilalo and absentee landowqners living in other areas. Those who owned
 

land came quickly to realize that modernized (especially nechanized)
 

agriculture could be profitable. They bought "green revolution" inputs
 

elsewhere, brought in tractors for cultivation, and evictud tenants
 

from thei: land. By 1974, it was estimated that between 3,000 and
 

These hormful consequencus are described in some detail ii,Cohen,
 
"Effects of Green Revolurion Strategies," pp 348-356.
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5,000 tenant households had been evicted and many knowledgeable ubser

vers predicted that eventually 90,000 rural people would have been
 

evicted to make way for commercialized farming on large-holdings. The
 

revolution in that year slowed and finally pretty much halted this
 

trend, but not before widespread social dislocation had occurred in
 

Chilalo, and the "costs of change" had been imposed brutally upon a set
 

df local residents who were poorest and most vulnerable.*
 

"Beyond evictions, there was the effect of the price of land
 

doubling, so that increased tenant incomes did not make it possible for
 

them to move toward landownership as might have been anticipated, and
 

it was very difficult for small-scale landowners to expand their hold

ings. A further disadvantage for tenants and small farmers resulting
 

from mechanization of large holdings was that the easements across
 

others' property for taking their plough-oxen to water were closed and
 

pastureland diminished as tractor-ploughed fields expanded.
 

Furthermore, tenant rents were raised so that the share of eco

nomic benefits resulting from the improved production practices went
 

relatively more to landowners and less to the tenants who actually grew
 

the crops, as we saw in Table X-13 in the previous chapter. Under the
 

impact of the "green revolution," the percentage of tenants paying one-


It was difficult to get precise information on evictions, as most
 
tenancies were never recorded. One "unobtrusive measure" which Cohen
 
discovered while in Chilalo was to count the number of stands of large
 
trees in the middle of tractor-ploughed fields. These usually marked
 
f(! mer tenant homesteads, as trees had been previously planted around
 

tenant family houses and had not been cut down when the tenant was e
victed so that the trees might continue to grow. When driving through
 
the countryside, one could spot quite easily such "remains" of tenant
 
households.
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half or more of their crop to landlords rose steeply, and the numbur
 

of farmers paying cash rents (owed irrespective of harvest) went up
 

from 7 to 25 percent, statistics which CADU did determine by its own
 

evaluation studies.*
 

Such reports of negative consequences of a project that was very
 

ambitious and well-intended in many ways underscore :he importance of
 

evaluation in any development effort. CADU was unusual among projects
 

up to the time of its establishment in the extent to which is provided
 

for explicit and extensive evaluation, even if predominantly in the
 

area of economic factors, as noted already. Certainly the scope of
 

CADU's evaluation could have been widened, but what is particularly
 

striking in applying our analytical framework is the extent to which
 

the participation dimension of evaluation was neglected. 
 It is to an
 

analysis of this that we now turn.
 

CADU also tried to limit these harmful consequnces and alter
 
the forces which led to them. Staff officials and SIDA pushed hard
 
for land reform and tried to get landlords to sign leases with their
 
tenants. 
 One effort, of interest because of its participation thrust,
 
was to organize tenants as long term contractors in an area. By 1972
 
the pattern of contract farmers leasing large areas, evicting tenants
 
and engaging in mechanized faming was apparent. One cause of this
 
problem was that tenants could not compete with contractors. To meet
 
this problem CADU attempted a pilot program in the Lole area. Here
 
medium term credit was extended to tenants who formed a group that
 
contracted to pay fixed cash rent to 
the landlord in exchange for
 
security r tenure. 
To our knowledge little other information is
 
availablc on this pilot program other than the fact that 17 tenants
 
participated. 
Yet this attempt should have been carefully studied,

particularly through the application of the "how" dimension.
 



Chapter Twelve
 

PARTICIPATION IN THE EVALUATION OF CADU PROGRAt*IS
 

We were appointed jointly by the Ministry of Agriculture
 
[Imperial Government of Ethiopia] and the Swedish Interna
tional Development Authority (SIDA) to evaluate the perform
ance of [CADU] . . The members of the team are (two 
Ethiopian Ph.D.s and two European specialists] . . . The
 
full team assembled in Addis Ababa on January 8th. After
 
5 days of consultation, mainly at the ministerial level, we
 
.proceeded to Asella for consultations with CADU staff and
 
to see work in the field. We then drove south (to CADU
 
area] and returned to Addis Ababa after 8 days in the field
 

for drafting and discussion sessions, mixed with
 
interviews, until February 8th, by which time Mr. Ryden had
 
to return to Sweden, and the Chairman (Guy Hunter of ODI,
 
London] to Kenya and Zambia.
 

SIDA, Final Report (1974] (p. 1)
 

The CADU project has been continually evaluated by its Planning
 

and Evaluation Unit and has also undergone two major official evalua

tions, in 1970 and 1974, cited below. Beyond this, several academic
 

evaluations have been completed by Ethiopian and non-Ethiopian scholars,
 

and a number of foreign experts and journalists have visited the pro

ject 3 observe and comment on it. The CADU staff has actively co

operated with the investigative efforts of all these sources of evalua

tion. And project leadership has continually tried to adjust its 

strategy in order to respond to critiques which it believed to be 

significant anA relevant to project strategies. 

That such an important project would be studied by such a wide
 

range of interr.t;ed people is to be expected. Our concern here, however,
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In accordis what role the local population played in this process. 


ance with the framework developed in Part I, we would divide evalua

tion activities into several categories: (1) project-centered procesbes,
 

formal or informal, (2) political activities, and (3) public opinion
 

efforts.
 

In all these categories of evaluation, the involvement if any 
of
 

the local population has been indirect and unsystematic. Local resi

dents have been asked some, though not many, questions about how the
 

project has affected them. They have occasionally come to project
 

Usually such
headquarters or visited field staff to voice complaints. 


complaints involved only a few individuals and centered around narrow
 

o much change in the project's manner of operation.
issues, not leading 


On the other hand, the amount of participation in project implementation
 

and direct benefits, described with some data in Chapters Ten and
 

Eleven, indicates quite a positive evaluation of a number of the 
pro-


In this sense, local residents can be said to have
ject's programs. 


"voted with their feet."
 

To our knowledge, local leaders and government personnel have not
 

been formally involved in project evaluation. They have been inform

ally involved in evaluation through political activity, most of which
 

some of which had negativc effects on project
was critical of CADU and 


Finally, foreign personnel have been informally involved
activities.* 


some that there could be little "political
It might be thought by 


-activity" since Ethiopia at the time was a monarchial system with all
 
parliament
decisions ultimately resting wiLh the Empt ror. Elections fo.r 


But there is more to
and municipal councils did not count for much. 


politi.cs than serious electoral activity. Efforts to affect the exer

cise of auchority through various means uf influence arc "political."
 

http:politi.cs
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in evaluation mostly in passing public altitudes on to 
the CADU staff
 

through intformal personal communication links. A summary of the basic
 

patterns of evaluation participation is presented in Table XII-l. By
 

asking who participated in different kinds of evaluation of the pro

ject, we find that there was more such involvement than most readily
 

met the eye. 

Table XII-l: GENERAL PATTERNS OF PARTICIPATION IN EVALUATION, BY 
VARIOUS TYPES OF PARTICIPANTS 

TYPE OF PARTICIPANTS 
TYPE OF EVALUATIONPARTICIPATION Local Local Govt. 1 Foreign

Residents Leaders Personnell Personnc 

Proj ect-centered Processes
 

Formal none none 
 none none 

Informal some none none some 

Political Activities 

Positive some none none some
 

Negative somex* some* some* 
 some
 

Public Opinion
 

Positive some none none some 

Negative some some some none 
______ ______ ______ ______ ___ ___ __ ___ __I in Eth 

x "leading to some study by CADU staff. 
* = had an effect on CADU strategy or policy. 

Local leaders and government personnel had "contacts" based on kinship,
friendship or mutual interest with executives and administrators having
authority under the Imperial system, and their "evaluations" of CADU 
could be fed or filtered into that system through such higher-level 
authorities.
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A. Types of EIluation Participation
 

1. Project-centered Evaluation
 

Local residents of the project area had no formal role in the re

view process or any formal power to get action on suggestions. No
 

local resident attended CADU staff meetings, and the project operated
 

Hence, what evaluation was
independently of local government control. 


obtained came through either informal project-centered consultation or
 

through political activity such as contacting and lobbying higher-level
 

officials or through efforts to shape and articulate public opinion in
 

the local community.
 

The Planning and Evaluation Section concentrated on identifying
 

and conducting feasibility studies on possible project activities,
 

evaluating on-going project activities, collecting statistical data,
 

and rendering technical assistance to other sections of the project.
 

The staff in 1972 included two expatriate economists and two Ethiopian
 

five trained Ethiopian statistical assistants.
economists, as well as 


No representatives from any of the four participant groups were con

sulted on a regular basis or considered part of the section's evalua

tion effort. While the general field activities of the section focused
 

on crop-sampling surveys to measure yields or evaluation of credit
 

programs, some of its research did include data on local population
 

response to project activities. For example, the section as part of
 

its evaluation of a resettlement program undertook an investigation of
 

the grievances of people who claimed to have been excluded from the
 

resettlement scheme for improper reasons. However, aside from such
 

specific inq.:iries, most studies which surveyed the local population
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did not include questions which tapped their opinions about the pro

ject, its activities or the directions it should take.
 

The Information Unit attempted to play a role in shaping public
 

opinion about the project and informally attempted to obtain the views
 

of farmers about seed and grain prices, cooperative activities and sites
 

for extension offices. This latter activity was never systematically
 

pursued and did not begin until after the project had been long estab

lished and its design, goals and strategies clearly set. Most of the
 

Information Unit's activites were to project CADU information rather
 

than collect information for the project.*
 

rhe second of two major evaluations of the project took place in
 

1974 as noted above. The team making the evaluation was definitely
 

"high-level" and had quite detailed terms of reference.** While these
 

The Unit functioned essentially as a propaganda arm of the pro
ject to inform people about CADU's objectives, activities and achieve
ments through the use of portable units to cover market places, church
 
gatherings and public meetings. There is no question that the Unit
 
stimulated a good deal of direct and indirect contact, but reports on
 
this are largely suggestive. For examile, in the Annual Report for
 
1971/72-1972/73, it is noted, "A total of 150 announcements on rele
vant topics were made with the mobile megaphone at 20 market places,
 
10 religious gatherings and 25 other public places and were attended by 
about 32,000 people . . . About 7,0)0 copies of four different kinds 
of written information handouts emphasizing pertinent project activi
ties were u cributed." Such data tell us little about participation, 
but they probably had little to do with evaluation anyway. 

The team consisted of two experts appointed by SIDA, Professor
 
Guy Hunter, from the Overseas Development Institute of London, and 'r.
 
H~kan Ryden, Federation of Swedish Farmers' Associations, and two Eth
iopian specitlists, Dr. Solomon Bekure, Agricultural and Industrial 
Development Bank, and Dr. Dagnatchew Yirgou, Institute of Agricultural
 
Research. On the terms of reference, see page 86 of their report,
 
Final Report [1974]. The first evaluatiou was by ilosavijevic, Glrlund
 
and Dumont, CADU, Final Reuort [19701.
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terms included a charge to evaluate "participation and involvement of
 

the Project arua population in the implementation of the Project," they 

made no provision for the inclusion of any of the Chilalo population in 

the evaluation process. Nevertheless, the viows of some local people 

were heard by the team, as shown in Table XII-2 according to the 

four types of participants we have been considering. The report is not 

very precise about whom they talked with or how these persons were 

selected. We cannot know how many of the 24 "farmers" they talked with 

were inhabitants of the Chilalo area, since the team also evaluated 

other projects in other areas, and the report speaks in terms of "model 

farmers and others," so somne of the 24 listed may well have been local 

leaders since many model farmers were far more than typical peasant 

farmers. It is possible that very few it any typical Chilalo farmers 

were consulted by the team. Beyond this, nothing is said about the 

interview process or whether various groups of potential participants 

were systematically sought out. In short, the opportunity to gain local 

participation was largely missed. Yet some sensitivity to the need 

was at l-.ast shown by the terms of reference and the fact of some in

terviewing, and with a conceptual framework such as the one developed 

here, the subject could have been more systematically approached. 

Table XII-2: LISTING OF PERSONS INTERVTEWED BY CADU 1974 EVALUATION
 
TEAM.1, BY TYPE OF PARTICIPA!$TS 

TYPE OF PARTICIPANTS OTHERS: CADU staff,
 
Local Local Govt. Foreign central govt. offi

Re-idents Lenders. Personnel Personnel, cials, univ. staffl
 

INEI 24 ? 7 105
INTE, SIE''D
 

Source: SIDA, Fitial Repor t , pp. 88-89.
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By taking seriuusly thu "who" dimension of participation with
 

respect to evaluation, some classification of the local. population such
 

as shown in Table XII-3 could have been made. Cluster or quuta sam

pling could have been done in regard to each cell and a formal iurvey
 

used to generate evaluations of the project by selected (but repre

sentative) re::pondents. It is important to note that such a survey
 

would not have been any more complex than many other types of studio-,
 

being undertaken by the project's Planning and Evaluation Unit. Al

ternatively, the project cou'i have appointed a panel of evaluators and
 

used the classification as a check list to ensure that it was represen

tative of the various groups in the area. Or both methods of getting
 

participation in evaluation could have been used, perhaps along with
 

some series of meetings with local people to acquire in a more open

ended manner various evaluations of project performance. Underrepro

sentation of certain groups in this latter mode of evaluation would
 

itself give indications of how mu.%h identification the groups had with
 

the project, how much value its activities had for them, how good its
 

communication links were with them, etc. This is to say that evaluat

ing under-participation in evaluation efforts would itself be a worth

while undertaking for a project.
 

Depending on the project, Table XII-3 might need to be broken
 

down further. For example, in CADU it would probably be important to
 

subdivide government employees into: governors, middle-range personnel,
 

and field agents of national ministries, inas much as their opinions
 

were often quite different, and different rates of participatinn among
 

them would have an effect on the substance then of what evaluation is 
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Table XII-3: ANALYSIS OF PARTICIPATION IN EVALUATION ACTIVITIES, BY
 
OCCUPATIONAL ROLE
 

Interview in Member of Eval- AL endance at
 
RCPAION Social Survey uation Group EvnIuation Mtgs.

OCCUPATION / ____ i ____ 

Agriculturalists
 

Tenant
 
Landowner under
 
10 ha.
 

Landowner 10-20 ha.
 
Landowner over 20
 
ha.
 

Non-Agriculturalists
 

Government employee 
Business/Trade J 
Religious 
Professional _ 

Craftsmen/artisan 

Foreign Personnel
 

made of the project. Similarly, given CADU's involvement in grain mar

keting, it would make sense to divide the business/trade category into
 

two groups: grain merchants and non-grain merchants. This would per

mit evaluators of participation (as well as evaluators of the project)
 

to know whether or not participation in evaluation coming from merchants
 

and businessmen represented a cross-section of this category or was
 

dominated by grain merchants, who were likely to be negative in their
 

evaluation of C,.DU. Others might be expected to be more positive from
 

riding the wave of economic prosperity in the area associated with
 

CADU. Finally, as a cross-check on the evaluation process, the back

ground characteristics of participants should be evaluated as suggested
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in Table XII-4 to insure that the area's different social, economic
 

and cultural groups are represented in the various sample categories
 

and gatherings.
 

Table XII-4: POSSIBLE CHARACTERISTICS OF PARTICIPI4TS IN EVALUATION
 
TO BE EXCAMINED
 

Interview in Member of Ev'i]- Attendance at
BACKGROUN1D 	 Social SuvyI uation Group~ Evaluation lotgS.1

CHAR~ACTERISTICS 	 %p- #_#_% 

SexAof 	Participants
 

Male X__
 
Femaleu n o o ___ " _-


Age of 	Participants
 

18 to 30 _ __ __ _ I_ _ _ _
 

30'to 45___________
 
over 45____________
 

Ethnc roupj
 

Amhara
 
Galla
 

Educational Level
 

Fu:ictionally literate ________--


Illiterate-


Other items as in
 
Table X-2
 

2. 	Evaluation through Political Activity
 

Both formal and informal channels were avaii;,h',ba: :hillo for
 

.evaluating the project by political means. The aj. 'r: channels 

were: (1) the elections of members of parliamen .,r I'!.;ii:i pale 

council in the provincial capital; and (2) the us,* it-1govern
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ment channels within the local government system or upward to the na

tional capital's political and administrz.tive machinery. Informal
 

channels included lobbying with decision-makers, public protests or
 

demnnstrationE, and informal delegations to l-zal government or CADU
 

offices.
 

To a large extent, local people in general and poor farmers and
 

urban dwellers in particular did not have access to formal political
 

channels in Ethiopia. If they did engage in political activities, it
 

through informal channels such as protests or delegations. Elecwas 


toral activity was so biased by exercises of power that the poor sec

tors could not see and did not use this channel as a means of articu

lating evaluations of CADU performance. Local leaders and govei:nment
 

personnel, on the other hand, were able to utilize this plus other
 

channels to affect the project.
 

We consider this activity as evaluation even though it occurred
 

outside the organizational framework of the project because it could
 

have conveyed important messages about how CADU was viewed and affected
 

decisions by the project leadership and higher authorities about re

source allocations, program priorities and staffing assignments. CADU
 

made very little effort tc collect and analyze these messages. Yet,
 

if the records of government bodies are looked at, it appears that
 

local leaders and government personnel were by far the most politically
 

Most of their messages about the project were negative, to a
active. 


large extent because these members of the local population felt
 

threatened by the project's increasingly active attempts to benefit
 

tenants and small-scale farmers who made up the target population.
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Local govurnment officials and their allies among the provincial elite
 

tried themselves to hamper project progress, a possible indicator that
 

the project was actually making progress toward its explicit goals.
 

Among the opportunities for encouraging .,nd assessing evaluation
 

participation missed by CADU was the parliamentary elections of 1969
 

and 1973. An analysis of campaign issues, candidates' positions as
 

they related to CADU if at all, and voting patterns might have provided
 

some insights into changing participation patterns in the Chilalo are
 

and to the evaluation of CADU held by local leaders and government
 

personnel. The san'e holds true for not having studied tha elections
 

for the town of Asella's municipal council.
 

Moreo-_-L, some discussion about CADU passed through the awraia
 

and provincial governor's administrative committee meetings. Yet,
 

CADU records show no awareness of this facc or any attempt to keep
 

track of the issues raised before these bodies concerning CADU as a
 

form of participation in evaluation. By not having considered the
 

formal political channels as relevant to CADU, its staff were not sen

sitive to evaluative and other messages passing through these channels
 

affecting the project and its goals. This is important for in many
 

ways the local leaders and government employees hampered progress
 

toward project goals.
 

The local government structure in Chilalo ight have been a 

significant channel for evaluation activities if this had been rec

ognized by CADU designers from the outset, which was not the case. 

Ideally, local government institutions should be involved in an inten

sive agricultural program such as CADU especially when operated by 
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foreign development specialists who could benefit in setting goals,
 

refining strategies and determining priorities by having systematic
 

input of local perspectives and knowledge. The initial planners of
 

CADU did not look closely at the local government system, partly due
 

to lack of information but mainly due to their economic focus. It was
 

not long after the project's establishment that CADU officials
 

realized that the local government system operating accoraing to pre

existing practices and power conditions was hindering their strategy.
 

By that time, however, project officers were too busy with production
 

problems to deal with this difficulty, and since the agreement with the
 

Ethiopian government had already been signed they had lost the bargain

ing power necessary to get the central government to pressure its
 

local institutions to play a more constructive role. In the end, what
 

government support the project received came from central ministries,
 

and this was frequently weak. The local government system was not
 

altered by central directives, and CADU was unable to work effectively
 

with it. As a result, local government evaluations and actions nega

tively affected CADU's strategy, particularly in shifting benefits from
 

peasants to provincial elites.
 

To be sure, the negative evaluation of CADU coming from these
 

more prosperous Chilalo sectors outside the target group could be
 

seen as an indication of the project's success-or anticipated success-

on behalf of poorer farmers and tenants. Indicators could have been
 

Some of the activities of elite groups that limited poorer
 

groups' participation in benefits were the refusal of courts to protect
 

tenants from eviction or to enforce their legal rights against land
owners; stepped up collection by treasury officials of taxes from
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developed to measure and asses. these and other political activities
 

involving participation by local leattrs and government officials in
 

evaluating the project. While some CADU staff were aware of these
 

political activities, no real efforts were made to learn much about
 

them or treat them as an aspect of evaluation participation. Our
 

framework directs attention to these and other activities even if they
 

are negative toward the project, as a kind of participatory evaluation.
 

Within limits of time and resou-ces available for analysis, they should
 

be observed and stidied because they also have implications for project
 

performance apart from their relevance to "participation" concerns.
 

Some political activity did take place which CADU responded to.
 

This usually involved a group of farmers marching to CADU headquarters
 

to complain about the implementation of programs. These groups came
 

from both local residents _.'d local leaders. On rare occasions, govern

ment personnel also came. such delegations were dealt with on an ad
 

hoc basis and were not seen as a very real form of participation more
 

in tune with the area's cultural notions about what "participation"
 

involved than are our ideas about complex democratically-functioning
 

committees. Systematic efforts to find out who participated in such
 

delegations would have been useful for determining to whose demands the
 

project was being pressured to respond. Such forms of participation
 

target population farmers but allowing major landowners and mechanized
 
farmers to continue their practices of open tax evasion; inaction by
 
•land reform officials on grants of land to landless peasants; education
 
aud health personnel making no real efforts to extend thuir services to
 
peasan, families. These and other actions (or inactions) were analyzed
 
ind,-penderntly of the project by Cohen. See "Effects of Green Revolu
tion Strategies," pp. 353-356.
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should also have been regarded as serious ones, suitable to the task
 

environment that efforts to promote rural development in Ethiopia con

fronted.
 

3. Public Opinion Evaluation
 

When a large-scale project comes to an area, expends millions of
 

dollars, and through an active extension program seeks to increase
 

dramatically the agricultural production of tenants and small-scale
 

landowners, it is bound to generate diffuse evaluations, positive and
 

negative, within the public at large. Such evaluation is outside the
 

formal channels established within the project to get feedback. It may
 

have some impact upon government decision-making through its influence
 

on political activity. Or it may simply form and subsist, affecting
 

people's orientation toward the project, making them more or less dis

posed to get involved with the project and to assist (or hamper) its
 

performance. This third form of "evaluation" is more indirect as a
 

form of participation than the other two we have considered. Its ef

fects on a project may not be easy to trace. But we would suggest that
 

it be considered and if possible tapped.
 

There is no question that a good deal of public opinion was gene

rated about CADU. A great deal of gossip and discussion about the
 

project surged through the markctplaces, small towns and Lural communi

ties. Given the low literacy level of most members of the local popu

lation, nearly all public opinion was expressed orally. Some CADU
 

staff members were aware of the local gossip and commentary about the
 

project. But no formal attempt was made to tap these views for
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evaluation purposes or to assess who was taking the iniLLative to shape
 

public opinion.*
 

Tracing the origins of public opinion is a difficult undertaking
 

though understanding h.w adverse opinion is influenced would be worth

while for any project leadership to know. One reason for trying to
 

assess public opinion toward a project is to know what different groups
 

within the public think about the project, as a matter of evaluation
 

But beyond this, if a project can
such as suggested on page 289 above. 


map the positive and negative attitudes toward its work, it can see how
 

differential rates of participation in evaluation activities will bias
 

the resulting evaluation one way or the other. If more favorable groups
 

are overrepresented in the surveys or eval.atioii panels, the judgment
 

more critical
made will be more favorable than it should be, and if 


Thus, studying
groups are dominant, the verdict will be unduly harsh. 


opinion about a project is an important element in assessing the ef

fects of participation in evaluation.
 

We will not attempt here to describe the kind of survey that might
 

be done to elicit opinion on a project like CADU. That would be an
 

rumors about CADU that circulated,
*There were a good number of 


most to its detriment and instigated by persons opposed to the project.
 

One example which was fairly clearly identified followed a drop in
 

wheat prices in January 1972 as a result of the importation of a large
 

quantity of grain. This had major implications for CADU and the target
 

farmers since CADU had been placing primary emphasis on encouraging
 

farmers to grow more wheat, using high-yielding varieties. Because
 

CADU activities in marketing and cooperative formation threatened the
 

formerly lucrative trade of merchants and middlemen, they tried to use
 

the tall in wheat prices to stimulate rumors that CADU was merely de

pressing the market to make profits. An interesting coalition amog
 
to discourage continued
provincial elites forra.3d around this issue, 


farmer participation in CADU programs, but it was not ultimately success

ful in impairing the project.
 

http:forra.3d
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undertaking different from our purpose in this working paper and one
 

nearly as involved as this. But we would, in keeping with our purpose,
 

suggest that some effort be made to assess patterns of public opinion
 

toward the project, making the kind of "who" distinctions that have been
 

elaborated numerous times already, as shown in Table XII-5. As with the
 

other tables in these chapters illustrating how our framework can be
 

used, each cell in Table XII-5 can and should be expanded upon to get
 

at appropriate further distinctions. For example, the business and
 

trade category might be broken down to cover a number of groups in this
 

sector known or expected to hold different vie'.s about CADU, as shown
 

in Table XII-6.
 

The descriptive evaluations in Tables XII-S and XII-6 would
 

preferably be based on some kind of scientifically-constructed sample
 

for the respective groups and using some kind of carefully constructed
 

questionnaire. But if no such systematic survey could be done, even
 

more informal sounding of opinion would be better than to ignore the
 

existdnce of such opinion, often containing important variations. It
 

should be noted that certain aspects of the task environment of CADU,
 

such as a political culture of distrust and a pervasive network of
 

patron-client relations, would make any explicit survey of opinion dif

ficult. But in fact, one cannot know how much resistance there would
 

be to sampling opinion without attempting to gather it.*
 

That such a survey could be completed under the conditions of
 
Chilalo is shown by Cohen's survey of 112 provincial elite, a survey
 
containing a number of opinion questions on sensitive topics. "Ethi
opian Provincial Elites and the Process of Change," Journal of Ethiopian
 

Studies (July 1973), pp. 93-111. With about two months of supervision
 
and eight person-months of enumerator's time,.using a combination of
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PATTERNS OF PUBLIC OPINION EVALUATING CADU PROJECT
Table XII-5: 


TYPE OF 

PARTICIPANT 

EVALUATIVE SUIDIARY OF OPINIONS 

Positive Aspects Negative Aspects 

Tenants 

Small-Scale 
Landowners 
(under 10 ha.) 

Middle-Scale 
Landowners 
(10 to 20 ha.) 

Large-Scale 
Landowners 
(over 20 ha.) 

S 

Govt. Personnel 

Uusiness and Trade 

Religious 

Professional 

Craftsmen/Artisans 

Foreign Personnel 
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Table XII-6: PATTEIC.S OF OPINION ABOUT CADU PROJECT HELD BY VARIOUS 
BUSINESS AND TRADE GROUPS 

TYPE OF BUSINESS EVALUATIVE SUMMARY OF OPTNIONS 

OR TRADE GROUP Positive Aspects Negative Aspects
 

Major Grain Merchants
 

Small Grain Merchants
 

Large Traders
 

Small Traders
 

Shopkeepers
 

Truck and Bus Owners
 

B. How Did Evaluation Participation Occur?
 

As with other kinds of participation, it is important to analyze
 

the patterns by which participation in evaluation was stimulated, the
 

form it took, its scope, and the power of participants involved. Other
 

"how" questions can also be asked, but with respect to the CADU project,
 

they seem not as centrally important though they could be judged more
 

questionnaires and interviews, Uphoff gathered assessments of nearly
 

1,400 Ghanaians in all walks of life (stratified sample) from senior
 
civil servants to unemployed school leavers, from physicians to small
scale farmers and fishermen at a cost of about $800. The results of 

this survey evaluating policies of the Nkrumah regime (taken in 1968) 

will be published in his forthcoming book, The Politics of Development 
and Experience in Nkrumt'i's Ghana. 

P 
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important for other projects. A concern with "how" participation oc

currcd is implicit in the foregoing analysis. However, making it
 

explicit provides additional insights into this aspect of CiDU.
 

The questions raised in-Table XII-7 getat various considerations
 

about participation in CADU. The analysis is shown with respect to
 

land tenure status among agriculturalists, though other occupacional
 

groups could be analyzed instead or in addition. Probably differ

ences by age or religion would not be so interesting, but comparing
 

qualitative aspects of participation by sex or household status, or by
 

ethnic group or educational level might be quite appropriate. This
 

table relates to evaluation participation in total, but only the third
 

question, concerning scope, probably covers activity of all three
 

sorts--project-centered, political and public opinion evaluative ef

forts. The other three pertain particularly to the first and can re

late to the second, but have little relevance to the third because it
 

is so diffuse in its origins and effects anyway. What should be
 

examined are any noticeable or demonstrable differences in the manner
 

of evaluation participation by various groups within the local popula

tion. Such differences may be judged in themselves as being more or
 

less compatible with the participation objectives of the project, or
 

they may be examined as clues for understanding better the overall
 

pattern of participation prevailing in the particular project.
 

C. Interactions of Different Kind4 of Participation
 

Because of the project's decision not to involve the local popu

lation in decision-making and only to involve them in some coordination
 

and delivery aspects of implcmentation, a number of important patis
 



300
 

Table XII-7: QUALITATIVE ASPECTS OF EVALUATION PARTICIPATION IN CADU
 

L oSmall r
a±ddie rs__
Tenants
ASPECT OF PARTICIPATION (Questions) 


1. Impetus to Participate
 
At whose instigation did persons
 
attend meetings or participate
 
in delegations to voice views?
 
At own?
 
At others'?
 
At CADU staff's?
 

2. Organizational Pattern
 
On what basis did participation
 
take place for voicing views?
 
(A)Through organizational
 

channel, e.g. cooperative--

On ad hoc basis or through
 
informal channel

(B) On individual basis, as own
 
view only-_
 
On collective basis, as
 
view of group

3. Number and Ranee of Activities
 
How many different opportunities
 
were there for voicing views?
 

(Describe different kinds of
 
evaluation expressed, then
 
analyze according to kinds:
 
project-centered, political
 
process, public opinion)
 

4. Effective Power w-kch Evaluation
 
(Assess according to criteria in
 
second column of Table IV-2)
 
NO POWER a no right or oppor

tunity to voice view
 
POTENTIAL POWER - ambiguous
 

right or opportunity
 
SOME POWER a recognized right
 

or opportunity to voice view
 
MODERATE POWER - means and
 

right to make and communi
cate view to authorities
 

3IGNIFIC'IT POWER - means and
 
right to make and communi
cate view and nzpect it to
 
be taken seriously
 

EXTENSIVE 	POWER - means and
 
right to make evaluation
 
and to get modifications
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for evaluation participation were closed. Within the approach followed
 

by the CADU staff, if there were to be any such involvement in evalua

tions it would have to be through surveys by the staff of the local
 

population. Unfortunately, CADU did not do this, nor did it try to
 

keep track in any systematic way of political activity or influencing
 

of public opinion related to project evaluation. The result was pre

dictable, for it seems clear to those who have examined CADU records
 

that although the project certainly wished to increase participation,
 

it had no systematic conceptualization of what this meant or how to do
 

it.
 

We believe our framework would have provided such guidance and
 

have sought in these last four chapters to show how this might have
 

been done. In applying this framework to CADU, we have shown that the
 

four kinds of participation--decision-making, implementation, benefits
 

and evaluation-are closely related and affect one another. 
This is
 

definitely the case with regard to evaluation, for it was simply not
 

considered as a matter for local participation, given that opportunities
 

for participation at earlier "stages" of project formulation and im

plementation had been passed up. The CADU staff appear to have viewed
 

local people essentially as numbers involved in taking benefits gene

rated by project activities or as units to be organized into groups to
 

be used to facilitate the transfer of information from CADU to the local
 

population. To be sure, there were exceptions inasmuch as the Farmers
 

Committees and cooperatives were intended to result in active local
 

organizations. But they were never really supported on any scale. Hence,
 

one is led to conclude that participation for CADU was an elusive goal
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based on good intentions and little conceptual'sophistication. The low
 

level of evaluation participation is largely a result of the low levels
 

of participation in other activities.
 

Would things have been different had CATZ had the kind of frame

work developed in this working paper? We are quite aware that the task
 

environment was in many ways unfavorable toward broader participation,
 

and we have introduced consideration of the task environment as a check
 

against unreasonable expectations of what is possible in specific cir

cumstances. Still, given CADU's commitment to participation through
 

its donor agency and i>'s special Planning and Evaluation Section, we
 

believe it would have benefited from such a framework, and we have tried
 

to show how this might have helped identify important activities to
 

analyze and critical junctures for participation throughout the proccss
 

from planning to evaluation. This presentation, however, cannot pro

vide more than a first step toward making all these concerns operational
 

for project planning, management and evaluation. Suggestions on next
 

steps follow in a concluding chapter.
 



Chapter Thirteen
 

FUTURE DIRECTIONS OF WORK ON RURAL DEVELOPMNT PARTICIPATION
 

It is my conviction, based on the field survey of project

histories, that the indirect effects 
 of development projects

are so varied as to escape detection by one or even several ci
teria uniformly applied to all projects. Upon inspection, each

project turns out to represent a unique constellation of experi
ences and consequences, of direct and indirect effects. 
This
 
uniqueness in turn results from the varied interplay between the
 
structural characteristics of projects, on the 
one hand, and the
 
social and political environment, on the other.
 

Albert 0. Hirschman, Development Projects Observed
 
(p.186)
 

Our conclusion about analyzing participation in rural development
 

projects corresponds to that of Hirschman concerning the difficulties
 

in generalizing about development projects as 
such. The "varied inter

play" he talks about bet-ween project characteristics and the task envi

ronment as we have described them in Chapters Five and Six is a fact of
 

life, making uniform applications of guidelines 
or criteria misleading
 

if not mistaken. Our application to CADU of the framework presented in
 

Part I very quickly showed us 
several ways in which the framework derived
 

from available literature and group discussions had to be modified to
 

take into account the variation observed within a single project. 
 Surely,
 

one needs 
to be skeptical about "criteria uniformly applied to all pro

jects," as Hirschman cautions us, and even to make this framework "opera

tional" for flexible applications would require more extended testing and
 

amplification based on experience in the field with a range of specific
 

projects.
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But simply vecognizing that no universal application of the frame

work is likely to be useful and that field applications are needed for
 

refining it does not answer the question of what directions of work
 

could beat be followed. We see a number of possible directions, none
 

of them mutually exclusive, but each providing different kinds of an

swers to different kinds of problems when it comes to dealing with,
 

assessing and promoting rural development participation. In this con

cluding chapter we will explore briefly some ways in which we and others
 

might proceed further in this area of work.
 

In formulating a construct of "rural development participation,"' we
 

have tried to prodice a framework that is adaptable to various theoreti

cal approaches and amenable to use in a variety of ways. Considering
 

these, there are a number of possible directions in which further work
 

could go, such as: (1) elaboration of the present frameworl: with respect
 

to certain specific project tasks; (2) amplification of the framework
 

through a number of case studies; (3) specification of indicators to make
 

t!e framework more operational; and (4) expansion of knowledge about
 

causes and consequences of participation in development.
 

A. Elaboration of Present Framework for Certain Project Tasks
 

Although the framework as presented in Part I and illustrated in
 

Part II turns out to be rather extensive and complicated, we think there
 

are some rather direct applications that could be made in a reasonable
 

and time-efficient way for project staff. We are not suggesting that
 

the whole framework be elaborated, but rather that relevant aspects of
 

it be elalorated with respect to certain phases of project origination,
 

management and evaluation.
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1. Project Conception and IdentifiLmtion
 

If there is any phase of a rural development priject in which parti

cipation is most often acutely lacking, it seems to be in the initial
 

phase of project conception and identification, in the phase which one
 

Whether the first conception
AID official called "the gleam in the eye." 


project comes from an AID staff member or consultant or from a recipof a 


lent government official, given the complexities of getting any project
 

identified, designed and approved appear so monumental--and the value of
 

its conceiver, naturally--that in the 
course
.the idea appears to great to 


of donor agency and host government interaction, local participation is
 

likely to get short shrift. And yet this is the crucial stage, when needs
 

are being identified, problems diagnosed, instrumentalities drawn up,
 

set. We think
assumptions about local cooperation made, and.commitmentn 


there is ample basis for concluding that the sooner participation is
 

introduced into the process of project conception and identification,
 

the better--even before a Project Identification Document is prepared.
 

While we think that a reading of t'., working paper would be useful
 

to mission staff actively involved in project formulation, it might be
 

fruitful to prepare a shorter paper addressing questions of participa-


The focus would be on how, in conceiving and
tion at this initial stage. 


proposing a project, some reasonable k
4.nd and amount of participation could
 

involve
be accomplished. Specific suggestions could be laid out on how to 


different kinds of persons in the assessment of necds an-! priorities,
 

how to get ideas on project design .nd organization, how to assess pos

sibilities for cooperation in implementation, how to anticipate different
 

so forth. Such a document should
kinds of participation in benefits, and 
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draw specifically on good aild bad experience with projects where such
 

participation ,;s or was not elicited at the outset, and as such, it
 

could require some review of AID project documents and probably some
 

reviw of projects in the field. 

2. Project Design
 

The four-fold concept of rural development participation elaboratcd
 

in Part I has a great many implications for project design. Different
 

degrees and kinds of participation in initial decisions and/or in on

going decisions can be built into a project. Once participation in
 

implementation is made a more explicit consideration, different fea

tures of p:oject design such as local hiring and training of local people
 

for project staff positions or formation of farmers' azsociations to han

a,. tasks like credit screening can be tailored to encourage greater par

ticipation. The kind of scheme we suggest for analyzing participation
 

in benefits can extend the scope of benefits aimed for in a project. And
 

usually if there is to be any systematic participation in evaluation, it
 

has to be provided for in the design itself. We can see a document spe

cifically written for project designers to assist them in sharpening
 

their thinking on "participation" when preparing project papers and
 

other documents contributing to the structure of a project.
 

3. Project Management
 

When managing a project well-designed with respect to participation,
 

reference to project documentation may offer considerable guidance to a
 

project manager wishing to promote and utilize participation. But it
 

seems likely that for some time to come, managers will have responsibility
 

for projects that have been constructed with little, if any, concern for
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participation as we have delinicated it here. In particular, we think
 

that many problems in project performance can be traced to lapses in
 

participation of one sort or another. A document could be usefully
 

written which applies the ideas in this working paper to the problems
 

of a project manager in diagnosing shortcomings and in remedying them
 

with respect to participation. For example, we can imagine the clabora

tion for managers of various "decision trees" that would help them recog

nize participation potentialities and problems. Such a document tuld
 

h ve to be prepared in consultation with various project managers who
 

have been more and less successful in incorporating participation into
 

their project operations, so that the document speaks to the kind of
 

practical problems such persons face.
 

4. Project Evaluation
 

AID undertakes various project reviews, applying different criteria
 

in evaluating progress toward certain goals. We think some more specific
 

consideration of "participation" should probably be incorporated into
 

such reviews, but this should be done on more than an ad hoc or impromptu
 

basis. (We are referring to "evaluation" once a project had been started
 

.r completed rather than before it is begun, as the term is sometimes
 

used). To be more systematic would require some kird of document apply

ing the framework presented here specifically tu evaluation pur-poses. 

For example, more attention should probably be paid in such a document 

to influences of project characteristics and task envirounent than might 

be discussed for other purposes. Such a document should be written with 

a view to being consistent and ccmpatible with other project evaluation 

practices and so as to avoid unreasonable data expectations. At the same 

time, since as noted previously, "participation" is most notably ..I 
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notoriously lacking in evaluation, special efforts 
probably need to be
 

made along these lines. In particular, we think it appropriate to sug

gest w. s in which criteria of evaluation can be introduced 
by local
 

residents and local leaders into AID project evaluations, to incorporate
 

in some way the perceptions and values of local people into the evalua

tion process.
 

5. Education and Training for Field Staff
 

The working paper is detailed enough to be converted 
into perhap-


These could range

several kinds of documents for AID training purposes. 


of the subject for use in courses such as
 from full-length treatments 


specific

those of the Development Studies Program to more summarized 

or 


field seminars. Or the working paper
 resource materials for overseas 


could be augmented by some of the major articles in this 
area and addi

tional case studies such as discussed below.
 

Possibly video tapes could be pre

pared for use in the field if this were judged useful 
to present the ideas
 

of the framework in more personalized form.
 

B. 	Amplification of Framework Through Case Studies
 

Additional studies of rural development projects could and 
probably
 

should be undertaken to refine further the framework presented 
here. Such
 

to elicit interest by AID staff in problens and
studies could be used 


solutions of participation, to improve the concepts and 
classifications
 

we have developed in this paper, to generate and test indicators, to
 

explore tl:e compare various methodologies for gathering 
data on partici-


In fact, the findings of case studies should
pation, and so forth. 
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produce useful insights into most of the proposed tasks set forth in
 

this 	chapter.
 

One possibility would be to commission the researching and writing
 

of 6 to 10 case studies of a rqpresentative set-of projects eith'r com

pleted or fairly well established. Alternatively, case studies could be
 

written in response to requests from various AID missions which think
 

som, kind of analysis (and possibly diagnosis) would be helpful. The
 

studies though done for missions could be written up in a comnon format
 

and be made available generally as part of a series of such studies. In
 

any event, with either approach, there should be an effort made to refine
 

the framework according to the findings of these studies.
 

C. Specification of Indicators to Make Framework More ODerational
 

The kinds of documents suggested under section A. above and the
 

kinds of rase studies described under section B. need not involve or
 

lead to specific indicators or measures of participation. Some persons
 

would argue that establishing indicators would so routinize the con

sideration of participation as to diminish the creative utility of the
 

We do not see this as a necessary consequence though we reframework. 


cognize the danger of any mechanistic derivation and recommendation of
 

We see as a reasonable future step the specification
"iudicators." 


This could be done conco:.itantly with
and standardization of measurcs. 


activities covered under the preceding two sections or following them.
 

Or it could be done directly instead of them, though it would requira
 

some project case studies, careful examination of project design and
 

evaluation procedures, interviewing project managers, staff and host
 

country nationals, etc. such as envisioned under Sections A. and B.
 



above. In an effort to propose specific indicators, more attention
 

could have iu be paid to a variety of project circumstances and to
 

metho cLogical issues than could be done in a working paper such as
 

this.
 

D. 	Expansion of Knowledge about Participition in Development
 

As explained at the outset, in this working paper we could not and
 

did not attempt to deal with substantive and theoretical issues of par-


Yet AID staff members and others can rightly say that what
ticipation. 


they want to know with some confidence is what the effects of participa

tion are--under what circumstances, for what purposes, will certain kinds
 

of participation further project goals?--and what can facilitate partic
 

We are ceripation--under what circumstances, for what purposes, etc.? 


tainly sympathetic to such questions, and are ourselves more interested
 

in them than in the effort made here to clarify the concept of "partici

pation." Such an effort is a precondition for theoretical foundations
 

and empirical analysis. There is certainly good reason for AID to pursue
 

research in this area both at the level of theoretical advanccment and
 

This 	would require, however, a sustained research
hypothesis testing. 


program over several years to probe the causes and effects of rural
 

development participation in a systematic way.
 

1. Theoretical Foundations
 

With the idea of "rural development participation" more clearly laid
 

out, it should prove helpful for ex.ploring larger issues such as the
 

linkages between characteristics of the social system, strategies of
 

development, and participation pattcrns, or more narrow issues such as
 

the relationship between participation and economic output or the role
 



of participation in success of externally-assisted projects. Such
 

explorations should begin with propositions having some ground'.g in
 

existing social science theory, such as the effects of "control over
 

resources," e.g., ownership of land. This may be thought to be the most
 

important factor affecting participation and project outcomes, in which
 

case research would concentrate on causal connections among these vari

able s. 

2. Hyi.othesis Testing
 

At a less general level of exploration, there are a number of propo

sitions about the role of different kinds of participation in rural de

velopment efforts that could be usefully examined. The DAI study, for
 

example, found "project success" most closely associated with farmer
 

participation in on-going decisions and farmer contribution of resources
 

to the project. However, no systemati- effort was made to compare the
 

effects of p.'::ticipation in "initial" vis-a-vis "on-going" decisions, 

and this might be very instructive to determine. Most of the considera

tion of farmer inputs to projects has been of "volunteered" contributions. 

What is the efficacy of "paid" contributions, such as labor or land? This 

might well be examined. In assessing participation in benefits, most 

attention has been paid to aggregate or quantitative measures. What rela

tive significance to recipients attach to distributional or qualitative 

differences? How much importance do they give to things like predict

ability or security of benefits in contrast to sheer amounts of benefit
 

that are less certain or less secure? !.That is the impact on participa

tion in dccision-making and implementation of people's participation in
 

evaluation? These are specific questions for Ahich answers would be
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quite useful in project design and management. We can see how a numbcr
 

of research projects looking comparatively at a set of rural development
 

projects could generate knowledge of this sort for benefit of AID and
 

host governments.
 

E. Directions and Priorities
 

There may be other ways that the ideas generated by our framework
 

could be developed, but the activities mentioned above are the ones we
 

find most promising at present. They are, we think, mutually reinforc

ing, being amenable to work concurrently or in different sequences. Some
 

persors might stress case studies before applications such as suggested
 

in section A., while others would see the two proceeding simultaneously.
 

Others might suggest work on theoretical foundations, from which hypoth

eses would be derived and tested, while still others would favor work on
 

discrete hypotheses of present importance, with the results of these con

tributing then to formulatio and establichment of broader theoretical
 

propositions. We can see justifications for any of these approaches and
 

cannot, without further feedback from academic colleagues and from
 

practitioners in the field, conclude that one is necessarily superior to
 

the others. We would hope work could proceed in several directions simul

taneously. Whatever is done, however, should be carefully coordinated so
 

as to insure a common effort toward extending our common knowledge of the
 

facets and dynamics of rural developmen7, participation such as suggested
 

by the framework elaborated in this working paper. Only with such common
 

focus and conclusions can its potenti;.l utility be achieved in both
 

theoretical and practical terms.
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