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PREFACE
 

In 1973 the Agency for International Development
 
(AID) asked Development Alternatives, Inc. (DAI), to
 
assist in the development of project strategies to
 
attain the goals of the "New Directions" Congres
sional mandate to focus assistance on the rural poor.
 
With the completion of this work, late in 1975, AID
 
asked DAI to assist in the design of twelve rural
 
development projects in ten countries which, taken
 
together, are budgeted at $65 million.
 

:iis report describes the design efforts them
selves, documents the frequently tortuous process of
 
moving the projects through the AID review and ap
proval sys tem, and discusses the problems of imple
mentation that follow.
 

At this writing, about half the projects have
 
only recently reached the implementation stage. Thus
 
it is too early to say which design efforts or which
 
design and implementation approach resulted in the
 
greatest benefit to the rural poor in the the coun
tries involved. Nonetheless, the design efforts
 
themselves, coupled with a tracing of the projects
 
as they moved through the review and approval pro
cess, have uncovered serious constraints in AID's
 
present procedures, which hinder the pursuit of the
 
"New Directions" mandate. This report documents
 
these deficiencies and presents recommendations to
 
overcome them.
 

This report is but one of a large number of
 
studies and assessments completed by DAI on develop
ment assistance, shown in Annex B. This knowledge
 
base is used to extend the conclusions beyond the
 
immediate sample of twelve to a broad experience with
 
AID approaches and policies.
 

This work is the product of considerable effort
 
of several of the DAI staff, as well as the authors.
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Charles F. Sweet was the principal DAI project
designer in Africa, and contributed the material for

Chapters 2 and 6. 
Elliott R. Morss directed the 
Washington-based tracing of project histories and,

aided by Victoria Sorsby, conducted interviews and

developed content analyses. 
He is largely responsi
ble for Chapter 3 and the quantitative analysis in

Chapter 5, as well as 
Chapter 9. In addition, as
Director of Research, he reviewed all material sub
mitted by other authors.
 

Donald R. Mickelwait oversaw design efforts in

Latin America and Afghanistan, provided the original

material for Chapters 1 and 4 and the qualitative

portion of Chapter 5. He served as the overall coor
dinator for the Project. The work also benefits
 
greatly from the ejforts of Tony Barclay, who pro
vided the original. material for Chapter 7, and Craig

Olson, who was the primary author of Chapter 8, with

assistance from Robert Rich of Princeton University,

and George Honadle of DAI.
 

These people are merely the front-runners in

what has been a group effort. DAI utilizes a team
 
approach, and nine unmentioned staff worked in the
 
field to capture the essence of local dynamics in
 
our assigned areas. Likewise this report profits

from reviews, editing and discussions by non-authors,

which often substantially changed and improved the
 
original contribution. James Woldahl has typed un
counted drafts o: this report, and has faithfully

seen it through to its present form. 
Billie Jo

Williams has served as editor and production manager.


Dr. Alice Morton has most recently been the
 
project monitor, and furnished valuable recommenda
tions on the draft report. Apart from her office,

only the Office of Technical Support of the Near East

Bureau was able to provide comments on the October

1977 draft, which were greatly appreciated. In addi
tion to catching inadvertent errors, such reviews
 
proved valuable in pointing up the multiplicity of

explanations that can be used for the 
same objective

facts.
 

The study reappeared in January 1978, and under
went a lengthy review process in the Agency for International Development. The current version reflects
 
and has benefited from a series of meetings between
 
the authors and staff in AID/Washington. Information
 
on the projects studied is current through October
 
1977, but updated in selected instances through June
 
1978.
 

At the urging of readers of the draft, we have

sharpened the analysis, attributed more specific
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causes to the effects noted, and drawn more conclu
sions and recommendations. We believe the potential
 
knowledge gained from such an exercise is a positive
 
contribution to AID and the development community.
 
We appreciate the efforts of those who contributed to
 
this study, and hope the insights will be reflected
 
in the next generation of "New Directions" develop
ment assistance projects.
 

Donald R. Mickelwait
 
Charles F. Sweet
 
Ell.ott R. Morss
 

Washington, D.C.
 
March 1979
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PROLOGUE
 

In January 1979, after long and heated internal
 
controversy, the Agency for International Development

delegated considerable project approval authority to
 
the field. Missions now have the authority to ap
prove projects having a total value of up to five
 
million dollars for the life of the project, and
 
Regional Assistant Administrators may delegate fur
ther authority to Missions to approve projects up to
 
a maximum of ten million dollars. Furthermore, while
 
preliminary project documents (PIDs) must still be
 
reviewed in Washington, this review must be completed
 
within thirty days.
 

This delegation of approval authority for proj
ects was a hard-fought and critical step in the
 
rationalization of AID's project identification, re
view and approval process. Administrator Gilligan
 
has stated:
 

We have had several studies of the process
 
for identifying, reviewing and approving
 
field projects. Each study has made a
 
persuasive case that both the efficiency
 
and the effectiveness of the Agency would
 
be improved by delegating greater authority
 
to the field missions whcre the principal
 
work is conducted.
 

This study is one of those to which Gilligan was
 
referring, and argues that the delegation of project
 
approval authority and project accountability to
 
field missions is an essential procedural reform if
 
AID is to fulfill on its responsibility to attempt to
 
implement the "New Directions" mandate. When it
 
appeared in January 1978, it aroused vigorous criti
cism from those in AID who believed AID/Washington
 
should monitor mission activities closely to ensure
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compliance with Congressional directives. The change
 
in policy reflects efforts of insiders, which were
 
supported by empirical evidence, such as that pre-'
 
sented here, that the old bureaucratic system was at
 
odds with its own objectives.
 

The delegation to the field of authority to com
mit development assistance money is a necessary first
 
step in the improvement of AID's procedures, if there
 
is going to be meaningful development in the Third
 
and Fourth Worlds. A second essential step is argued
 
for here. The delegation of approval authority should
 
be accompanied by a move to make field missions
 
accountable for project results. In short, missions
 
should be responsible for the projects they initiate.
 
Accountability is only meaningful when there is a
 
capacity to assess project impact. To ensure objec
tivity, it is essential that this evaluation capa
bility reside in an independent office at headquar
ters.
 

There is c,nsiderable Congressional interest in
 
such reforms. Section 125 of the International Devel

(the Glenn Amendment)
2
 

opment Assistance Act of 1978 

directs the Administrator to improve the assessment
 
and evaluation of programs and projects, to consult
 
with Congress in establishing standards for such
 
evaluations, and to report on these efforts annually.
 
It remains to be seen how the Agency will go about
 
responding to this legislation.
 

I John J. Gilligan, Memorandum for the Executive Staff, Agency
 

for International Development, December 20, 1978.
 

"Report of the Committee on Foreign Relations, United States
 

Senate, Together with Additional Views on S.3074," 95th Congress,
 
Second Session, Report No. 95-840, U.S. Government Printing
 
Office, Washington, D.C., 1978, pp. 30-31.
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INTRODUCTION
 

This report discusses recent DAI work assisting

in the design of development projects intended to

benefit the rural poor. Definitive judgments on the
impact of this work must await full implementation

of the projects, but the opportunity exists now to
draw lessons from the experience with project con
ceptualization, planning, and design over a period

of several years.
 

ORIGINS OF THE "NEW DIRECTIONS" MANDATE
 

Awareness of the need to concentrate develop
ment efforts on small farmers has been growing dur
ing the past decade. Until the late 1960s, foreign

donors placed priority on helping to maximize the
 
rate of increase in the aggregate agricultural out
put and income of Third World countries. Since that
time, attention has been shifting to a specific fo
cus on the rural poor, with strong emphasis being

given to the promotion of equity in the development

process. It has become increasingly apparent that,

in many cases, the applications of advances in agricultural technology, such as those associated with
 
the Green Revolution, were increasing both absolute

and relative income disparities among farmers in
 
developing countries.1
 

The new focus was manifested in policy direc
tives that were issued almost simultaneously within,

the World Bank and the Agency for International
 
Development (AID). 
 Robert McNamara, addressing the

Board of Governors of the World Bank in 1973, said:
 

The fact is that very little has been done
 
over the past two decades specifically de
signed to increase the productivity of
 



subsistence agriculture. Neither politi
cal programs, nor economic plans, nor
 
international assistance -- bilateral or
 
multilateral -- have given the problem
 
serious and sustained attention. The
 
World Bank is no exception. In our more
 
than a quarter century of operations, less
 
than $1 billion out of our $25 billion of
 
lending has been devoted directly to this
 
problem.
 

It is time for all of us to confront this
 
issue head-on.
 

I suggest that the goal be to increase pro
duction on small farms so that by 1985
 
their output will be growing at the rate of
 
5% per year. If the goal is met, and
 
smallholders maintain that momentum, they
 
can double their annual output between 1985
 
and the end of the century.-

Congress expressed! ;imilar concerns in 1973 
amendments to the Foreign Assistance Act: 

United States bilaterdl development assis
tance should cive the highest priority to 
undertakings submitted by host governments 
which directly improve the lives of the 
poorest of their ceople and their capa
city to participate in the development of 
their countries. 

It should be noted that this change in emphasis
 
constituted a radical departure from earlier develop
ment priorities. In the past foreign donor priori
ties were placed on increasing the pace of overall
 
economic development; the new thrust is to target
 
development assistance on helping the poor of devel
oping nations. It is relevant to note here that this
 
change in emphasis was greater than that of the U.S.
 
"war on poverty," which was attempted domestically in
 
the 1960s. The enabling legislation did not subor
dinate the mandate for growth of the Employment Act
 
of 1946 to equity considerations; it simply added the
 
"war on povertyh" to it. In contrast, it appears that
 
McNamara and the Congress wanted a more extreme
 
change in emphasis: The distributional objective was
 
to assume primary importance.
 

Beyond calling for a change in emphasis, Con
gress specified in some detail how this was to be
 
accomplished:
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...greatest emphasis shall be placed on
 
countries and activities which effectively

involve the poor in development, by expand
ing their access to the economy through

services and institutions at the local
 
level, increasing labor-intensive produc
tion, spreading productive investment and
 
services out from major cities to small
 
towns and outlying rural areas, and other
wise providing opportunities for the poor
 
to better their lives through their own
 
effort. -9
 

Bilateral development aid should concentrate
 
increasingly on sharing American technical
 
expertise, farm commodities, and industrial
 
goods to meet critical development problems,

and less on large-scale capital transfers ....
 

While specification of implementation guidelines

might be pleasing to certain observers of Congress,

such detailed instructions could prove to be exces
sively limiting. In short, Congress might have
 
allowed AID at least some time to find appropriate

information modes prior tc imposing its own narrow
 
implementation strictures on the Agency. 5
 

The question of whether Congress went further
 
than appropriate in specifying how the New Directions
 
mandate should be implemented is not the focal point

of this study. But it is important to recognize the
 
significance of the change in policy focus and the
 
attendant problems of finding ways to implement it.
 
Four years after the issuance of the New Directions
 
mandate two fundamental questions remain unresolved:
 

* How can development projects be struc
tured so as to implement the general

prescription that the rural poor must
 
be involved in and benefit from foreign
 
assistance? and
 

o 	How can AID, or other large foreign

donors, be organized and managed to pro
mote the necessary design and imple
mentation of development projects that
 
comply with the New Directions mandate?
 

Against this backdrop of uncertainty, AID has
 
taken several initiatives to explore ways and means
 
of translating the new policy focus into effective
 
action. This report describes one of the methods that
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has evolved, where particular attention was given to
stimulating local action by small farmers themselves,
with a view to generating self-sustaining develop-*

ment activities.
 

ONE AID RESPONSE TO THE MANDATE
 

On July 12, 1973, the Technical Assistance
Bureau (TAB) of AID entered into a contractual agreement with Development Alternatives, Inc. (DAI), 
to:
 

Assist the Office of Development Administra
tion, TAB, and overseas missions and local
collaborators specified by TAB to identify

ways of improving the design and execution

of development assistance prograns and projects whose success depends on individual or
 group action by Jow-income segments oA.: 
 rural
 
populations in LDCs.
 

The Contractor shall carry out a program of
 
data development and analysis to:
 

(i) Identify important linkages and general
conditions leading to effective local action

within rural development programs;
 

(ii) Specify and elaborate quantitative and

behavioral models, construct and test hypotheses in the field of local acticn capa
bilities; and
 

(iii) Provide consulting assistance to field
missions and local collaborating entities,
aimed at improving their ability to collect,

analyze and utilize local data to 
improve

the effectiveness of rural development programs and projects which they are carrying

out or providing support to.b
 

This work, which entailed a comparative analysis
of 36 rural development projects in Africa 
(22) and
Latin America (14), was completed in May 1975. 
 The
report was widely distributed within AID/Washington
and was sent to every overseas AID Mission.' In the
present volume that document will be referred to as

the Strategies report.


On the basis of its 
findings, DAI recommended
that projects intended to assist small farmers should
be developed within the framework of a "process
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--

approach." This framework diverged sharply from conventional procedures where the project design is
meant to function as a blueprint for every significant activity, with inputs and outputs specified in
advance, and in great detail. 
The conventional approach assumes that solutions to the problems of the
rural poor are known, and that projects are vehicles
 
for applying them.
 

Since the process approach is often contrasted
with alternative methods of planning development

projects, which carried the day in some of the 12
projects studied, summary characterizations are valuable for this volume's discussions. Since the emphasis of the conventional approach is 
on 	upfront
planning and highly specific and detailed mapping and
schedules prior to the beginning of implementation,

it is referred to as the "blueprint" approach. This

produces projects designed to:
 

" 
Transfer known technology through a de
tailed plan generated prior to the
 
active initiation of the project;
 

* 	Develop institutions and provide tech
nical assistance above the grass-roots
 
level;
 

* 
Spend funds in a prescribed and well
defined manner; and
 

* 	Generate income greater than project
 
expenses as determined on the basis of
 
paper exercises prior to project start
up.
 

When the goal is to hurry a project into implementation with a splash of foreign assistance funding

the obligation and expenditure of large amounts of
money in a short period of time 
-- it is referred to
as the "action first" approach. The contrasting process approach emphasizes starting slowly and fieldtesting ideas prior to the introduction of large
scale interventions.
 

The blueprint approach, and the action-first
variant, 8 
assume that technology that is appropriate

for a particular development undertaking can easily
be transferred to another target population. They
also assume the existence or easy creation of institutions capable of implementing a project. Further,
they assume that information gaps can and must be
filled prior to implmentation and that each and every
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activity to be carried out during the project can be

specified, costed and scheduled in advance. 
There
 
have been strong incentives for the use of conven
tional approaches in the design of AID's development
 
projects.
 

The dichotomy between the "process" and "blue
print" approaches summarized above is admittedly ex
treme. In actual practice, projects are designed

with some mix of these approaches in mind. However,

for analytical purposes the distinction is useful

because DAI's experience suggests that an approach

which leans too far in the direction of the blueprint

model often results in the manufacture of un
founded "estimated" data in order to accelerate proj
ect approval, and unrealistic implementation sched
ules and plans.


While there are legitimate differences of opin
ion over how much must be known before implementation

can begin, and how quickly money can be effectively

spent, recent research suggests that "development" is
 
too complex a problem to be resolved with a few
 
months of project design, followed by injection of

funds. Rather, the search for ways to bring lasting

benefits 
to 	people at the bottom of the socioeconomic
 
structure should persist over the entire life of the
 
project. 
The thrust of the process approach is to
 
structure the design and implementation of a project

to encourage changes that will help 
an 	outside inter
vention (development assistance) to adapt to the lo
cal environment, culture and economy. 
This was the
 
objective of DAI involvement in the design of twelve
 
rural development projects.
 

This inquiry produced a better appreciation of
how future projects aimed at 
small farmer populations

might evolve: not in 
a haphazard or unpredictable

fashion, but through modification and adaptation to

their specific environments. By conventional cri
teria, the process approach would generate "unstruc
tured" projects. 
 But in a real sense, and because

each project would have to operate in the context of

budgets, schedules, Fersonnel allotments, and so
 
forth, there would be sufficient structure to guide

those involved in preparing the initial project de
sign, and subsequently in a continuing process of

iriplementation, field-testing, and redesign.


The major components of the process approach,

which optimally would be incorporated into a project

design, are as follows:
 

* 	Designation of a preliminary period (some
times referred to as a pre-implementation
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phase) to allow determination of de
tailed project activities;
 

* 
Explicit provision for flexibility during the implementation phase, in order
 
to permit modification or redesign;
 

* 
Inclusion of mechanisms to promote small

farmer participation in decisionmaking,

specifically regarding project activi
ties;
 

* 	Specific attention to ways of eliciting

small farmer resource commitment to
 
project activities;
 

e 	Focus on increasing the planning capa
city and economic viability of local
 
organizations; and
 

* 
Inclusion of an information system as an
integral component, to assess project

impact, identify problems, and indicate

appropriate modifications in the design.
 

One finding of the Strategies report was the
overriding importance of projects becoming selfsustaining, maintaining development benefits to the
rural population after the withdrawal of foreign
assistance. 
To do this, DAI recommended focusing
primary attention on the establishment of income
generating activities.
 

Believing that the recommended "process" approach
would make a useful contribution to AID in fulfilling
the new Congressional directive, TAB extended the DAI
contract to provide technical assistance to Missions
in designing projects. In a letter to the AID Representative in Haiti, the Contract Monitor provided a
good example of the conditions for such assistance:
 

What we would expect from you and the Haitian

Government in return is that you would agree
to cooperate in developing the project along
the lines which the research results indicate

would be optimal for achieving local action
involvement and project success. 
What we
would like to do is to try to determine, with
your help, whether applying what we know, or
think we know, from our research makes a difference in terms of field project results.
There will be no additional demand on USAID
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staff; in fact, your burden snouLa De less
ened in that we will be making available
 
highly qualified people to do a good bit of
 
analysis and design work for you.10
 

Over the next two years DAI, under the TAB con
tract as well as other contractual arrangements, pro
vided technical assis!-ance in the design of twelve
 
rural development projects.
 

To the staff of DAI this was as much a learning
 
experience as it was a transfer of ideas to Missions
 
in the field. While the Strategies report had gen
erated a new basic orientation to project develop
ment, the assignments that followed provided first
hand experience in the design efforts required prior
 
to implementing a "process" project. Insights were
 
also gained into the strengths and weaknesses of the
 
AID approval process, as well as the pitfalls of pro
viding technical assistance to projects during imple
mentation.
 

STRUCTURE OF THE REPORT
 

This study is divided into three parts. Section
 
I, consisting of Chapters 1 through 5, relates the
 
story of the twelve projects and the role DAI played
 
in them. In this section, the empirical data drawn
 
from the twelve projects are presented, the issues
 
highlighted, and those conclusions drawn that seem
 
reasonable given the limited sample. Reference docu
mentation includes the official papers of the project,
 
formal and informal memos and cable traffic, inter
views with principal participants including AID per
sonnel, other consultants and DAI's project design
 
staff.1' The analysis here is constrained by the
 
examples in the project sample, but in Section II no
 
such limitations are imposed, and the range of con
cern goes well beyond the data derived from the proj
ects that were assisted in the past two years.
 

Chapter 1 gives a brief description of each
 
project and sets out the circumstances of DAI involve
ment. Chapter 2 reports on the actual process of
 
project design, paying particular attention to infor
mation requirements and the need for securing a work
ing host country commitment to the key elements of
 
each design. Chapter 3 leads the reader through the
 
maze of the AID project review and approval process;
 
it documents how two or more years can pass between
 
project identification and project implementation,
 
even when there are no substantive problems with the
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present design. Chapter 4 takes the reader through
 
those projects that have reached the implementation
 
stage; it discusses the problems that arise when
 
implementation is inordinately delayed and when proj
ect designers and AID Missions brush lightly over
 
critical details of project management and organiza
tion. Chapter 5 constitutes an attempt to define

"success measures" for the twelve prcject designs and
 
to conduct a qualitative and quantitative analysis
 
of the determinants of success.
 

The review of the twelve project histories in
 
Section I raises five broad issues of topical signifi
cance for project development and for the role of
 
foreign assistance in delivering development benefits
 
to the rural poor. These issues are discussed in the
 
following four chapters. The twelve project designs

that are chronicled in the first section are liberally

referred to in Section II, but illustrations are also
 
taken from other programs and projects that have been
 
financed by AID.
 

Chapter 6 (the first in Section II) isolates and
 
reflects on several procedural and substantive prob
lems that are frequently encountered during the actual
 
process of project design. These include information
 
gathering, collaboration with host country govern
ment officials, composition of the design team, the
 
availability and appropriateness of technology, and
 
the need for adaptive field-testing. Chapter 7
 
analyzes the potential for and the limitations on

"experimentation" in rural development projects, an
 
issue that is a source of continuing controversy and
 
delay in project review and approval. Chapter 8
 
examines the neglected issue of organizational
 
arrangements for project implementation; it argues

that projects more often fail for lack of attention
 
to organizational rather than technical details, and
 
makes a plea for a realignment of priorities so that
 
AID Missions can worry more about how well project
 
money is spent, rather than simply whether it is
 
spent.
 

Chapter 9 examines the current AID project re
view and approval system, which frequently cannot
 
distinguish good projects from bad, as well as the
 
mechanisms currently employed that reduce the chances
 
of successful project implementation. This chapter
 
examines current initiatives to devolve greater
 
authority to the field in order to rationalize and
 
speed up project review and approval.
 

Section III consists of Conclusions and Recomk
 
mendations.
 

9
 



1 For two of the best statements of this phenomenon and the
 

reasons for it, see Keith Griffin, "Policy Options for Rural
 

Development," bac-.ground paper for the Ford Foundation Seminar
 

on Rural Development and Employment, Ibadan, April 9-12, 1973,
 

and Carl H. Gotsch, "Technical Change and the Distribution of
 

Income in Rural Areas," American Journal of Agricultural Eco

nomics, 54:326-41, 1972. For more global treatments of the
 

dynamics of the income phenomenon, see Montek S. Ahluwalia,
 

"Income Inequality: Some Dimensions of the Problem," Chapter
 

One in Redistribution With Growth, by Hollis Chenery et al.,
 

London: Oxford University Press, 1974; and Irma Adelman and
 

Cynthia T. Morris, Economic Growth and Social Equity in Devel

oping Countries, Stanford: Stanford University Press, 1973.
 

2 Robert McNamara, President of the World Bank, "Address to
 

the Board of Governors," Nairobi, Kenya, September 24, 1973.
 

3 1973 amendments to Chapter One, Section 102 of the Foreign
 

Assistance Act of 1961.
 

Various authors have criticized Congress for frequently be

ing too general in its directives and thezeby delegating too
 

much policymaking authority to implementing bureaucracies, c.f.,
 

E. C. Hargrove, The Missing Link, Washington, D.C.: The Urban
 

Institute, 1975; E. Bardach, The Implementation Game, Cambridge,
 

Mass.: MIT Press, 1977; A. Wildavsky, Politics of the Budget

ing Process, Boston: Little, Brown and Co., 1974; and M.
 
Why a Program Failed, Washington,
Derthick, New Towns in Town: 


D.C.: The Urban Institute, 1972.
 

5 For a more detailed elaboration of this question, see Elliott
 

R. Morss, "Testimony on Development Assistance Strategies for
 

the Subcommittee on International Development of the House Com

mittee on International Relations," November 28, 1977.
 

6 Contract No. AID/CM/ta-C-73-41.
 

E. R. Morss, J. K. Hatch, D. R. Mickelwait, C. F. Sweet,
 

Strategies for Small Farmer Development (two volumes), Boulder,
 

Colo.: Westview Press, 1976.
 

8 These have been described in Development Alternatives, Inc.,
 

Personnel Requirements for Project Development in East and
 

Southern Africa, prepared for REDSO/EA, October 17, 1977. This
 

document will be referred to in subsequent citations as Project
 
Development in East and Southern Africa.
 

9 The Strategies report, among others, raised serious questions
 

about conventional approaches and formulated an alternative
 
strategy capable of both identifying appropriate solutions and
 

applying them. The empirical findings gathered during the
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Strategies study offered a number of valuable clues and in
sights. Generalizations were drawn for those cases in the
 
sample where self-sustaining development did seem to be taking

hold. The factors associated with this success were isolated
 
and consideration was given to alternative methods of building

those factors into future projects. This led to the specifica
tion of the process approach.
 

10 Letter from the Technical Assistance Bureau, Office of
 
Development Administration, dated August 14, 1975. The letter
 
portrays DAI involvement as it might have been in Haiti, cer
tainly not as it actually evolved.
 

11 Since 1975 only one member of the senior professional staff
 
has left DAI. The one design in which he participated included
 
four other permanent DAI staff. All others involved in the
 
twelve projects were available and interviewed for their in
sights, or became authors of various portion& of this report.
 



SECTION I
 

TWELVE DEVELOPMENT PROJECTS: 

DESIGN, APPROVAL AND IMPLEMENTATION
 



Chapter 1
 
THE PROJECTS, THEIR SETTING, AND DAI INVOLVEMENT
 

INTRODUCTION
 

During the period from September 1975 through

July 1977, an even dozen projects in ten countries
 
received project development assistance from DAM under
 
various contractual arrangements with AID. Table 1.1
 
presents the formal project names, as taken from the
 
last available official document, the country, iden
tification numbers, and two ways of referring to the
 
projects that will be used in the course of this re
port.
 

Of the twelve projects reviewed, eleven were

approved by the formal review processes in Washing
ton.' Three approved projects underwent major revi
sions in concept and approach after the DAI contribu
tions were made, and one has been shelved until human
 
rights issues are resolved.
 

In providing assistance to these projects, and
 
then tracing their sometimes tortuous course through

the review and approval process, a good deal has been
 
learned about the problems and possibilities of de
signing and implementing development assistance proj
ects that conform to the "New Directions" dictated by

the 1975 Congressional mandate. The refocusing of
 
the Agency appears to have been accepted by the vast
 
majority of AID's professional staff. As might be
 
expected, there has been considerable debate within
 
the Agency over the current approach for bringing

benefits to the rural poor. To highlight the issues
 
in contention and to provide specifics of the con
trasting strategies and proponents, case study mater
ial is drawn from the projects studied. The follow
ing summary presentations provide outline data on
 
each of the twelve projects, including the current
 
status as of January 1978.
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TABLE 1.1 

PROJECTS PNOVIDED DESIGN ASSISTANCE, 1975-1977 

Formal Name(s) Country Project No. Cited As Short Title 

Rural Development Project 
Redesigned Phase I 

Small Farm Mahagement and 

Technology 

Small Farmer Development 

Afghanistan 

Chile 

Colombia 

306-0131 

513-0313 

514-0203 

afghanistan Integrated Rural 
Development Project 

Chile Farm Management Project 

Colombia Small Farmer Develop-

Afghanistan 

Chile 

Colombia 

H 

Southern Gemu Gofa Area 

Rehabilitation 

District Planning/Rural 
Development (Phase I) 
Integrated Agricultural 
Development 

Ethiopia 

Ghana 

Haiti 

663-0210 

641-0073 

521-T-008 

nment Project 
Ethiopia Rehabilitation 

Project 

Ghana District Development 
Project 

Haiti Integrated Agricultural
Project 

Ethiopia 

Ghana 

Haiti 

Niamey Developmesit 
Development - Phase I 
Agriculture Kr.npower 
Development 

Arusha Planning/Village 
Development Project 

Oncho Areas Village 

Development Fund 

Niger 

Tanzania 

Tanzania 

Upper Volta 

683-0205 

621-0119 

621-0143 

686-0212 

Niger Department Development 
Project 

Tanzania Farmer Training 
Project 

Tanzania Village Development 
Project 

Upper Volta Oncho Project 

Niger 

Tanzania - ET 

Tanzania - VD 

Upper Volta - OP 

Women's Roles in Develop-

ment 
Upper Volta 686-0211 Upper Volta Women's Project Upper Volta - WP 

North 

tion 

Shaba Maize Produc- Zaire 660-0059 Zaire North Shaba Project Zaire 



AFGHANISTAN INTEGRATED RURAL DEVELOPMENT PROJECT
 

SUMMARY
 

Description
 

The integrated rural development component of the Rural
 
Works Project Amended (PP 2) will:
 

" 	Support the Rural Development Department's
 
efforts to develop an area-specific rural
 
development strategy; and
 

" 	Give the Hission access to the organiza
tional setting of rural development in
 
Afghanistan.
 

Total AID Funding
 

PP 	 2 $80,000 grant (IRD portion only) 2 

Duration
 

Five years
 

Design/Approval Process
 

Do--vuent DAI Time Document 
Submitted Involvement Elapsed Approved 

PID ..... 
Rural Works PP 1/27/75 - -
DAI Study 11/28/76 
PP 1' 1/29/77 - - -
PP 2 6/14/77 _ 2 montJs 8/26/77 
Pro/Ag Signed - " 1 month 9/18/77 

Total Design/Approval Time
 

Rural Works PP through Project Agreement 2 years, 8 months
 

Status October 1977
 

The IRD portion of the project as designed is in limbo.
 
Further action on the project will await the new Mission
 
Director's review of the Afghanistan program and the

posting of a new rural development officer to the country. 

The project description in the following case studies reflects the content 
of the last Project Paper. 

2 The funding level for the rural development component of PP 2 is estimated 
from the description of activities to be performed. 

3 Both PP 1, PP 2 are amendments to the Rural Works PP as defined herein. 
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CHILE FARM MANAGEMENT PROJECT
 

SUMMARY
 

Description 

The project will improve the income of the newly titled 
land reform sector and other small farmers by providing 
subsidized farm management and new technology assistance 
through the private sector. 

Total AID Funding 

Pr $2,600,000 loan 

Duration 

Two and one-half years 

Design/Approval Process 

Document DAI Time Document 
Submitted Involvement Elapsed Approved 

IRR 2/75 - --
Interim Report 5/3/76 / 2 months 7/8/76
PP 5/31/77 / 1 month 6/77
 

Total Design/Approval Time
 

IRR through PP 2 years, 4 months
 

Status October 1977
 

The project has been approved. However, The State
 
Department has directed that all Agency assistance
 
to Chile be suspended until the human rights issue
 
can be resolved.
 

18
 



COLOMBIA SMALL FARMER DEVELOPMENT PROJECT
 

SUMMARY
 

Description
 

The project will develop replicable and eventually
self-sustaining methods for increasing small farmer
 
income and welfare, by devising ways to deliver
 
critical services, including:
 

(a) improved agricultural technology,
 
(b) increased capabilities of small farmer
 

organizations,

(c) development of appropriate technologies.
 

Total AID Funding
 

PP $3,400,000 loan
 

Duration
 

Three years
 

Design/Approval Process
 

Document DAI Time Document
Submitted Involvement Elapsed Approved 

IRR 1975 - 4/29/75
PP 12/5/75 / 25 days 12/30/75
Loan Signed - 6 months
- 6/14/76 

Total Design/Approval Time
 

IRR through Loan 1 year, 2 months
 

Status October 1977
 

The implementing organization, ICA (Instituto Colombiano
 
Agropecuario--the research and extension arm of the Co
lombian Ministry of Agriculture), initiated the project

in January 1977.
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ETHIOPIA REHABILITATION PROJECT
 

SUMMARY
 

Description 

This is an experimental area development project aimed 
at improving the production and socioeconomic well
being of people living in drought-stricken areas. It 
will help develop capabilities of peasant associations 
and local government institutions to identify, plan 
and implement appropriate and cost-effective approaches 
to their environmental problems. 

Total AID Funding 

Mini-PP $197,000 grant PRP $3,169,886 grant 

Duration 

Eight months 

Design/Approval Process 

Document DAI Time Document 
Submitted Involvement Elapsed Approved 

PID 6/6/76 - - 6/76 
PRP 12/6/76 / 4 months 4/77 
Mini-PP 4/13/77 - 3 months 7/11/77 

Total Design/Approval Time 

PID to Mini-PP 1 year 

Status October 1977 

The pre-implementation phase of the project has begun 
with the assignment of a rural development specialist
 
to provide planning assistance to the provincial admin
istration.
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GHANA DISTRICT DEVELOPMENT PROJECT
 

SUMMARY
 

Description
 

The project proposes to develop the ability of the
Atebubu District Council, and its supporting systemof local, regional and national institutions, to
involve the population in planning, management,
implementation and evaluation of a self-sustaining

integrated rural development program.
 

Total AID Funding 

PP Total $7,180,000 Pre-Implementation Phase
Loan $5,000,000 Grant $500,000
 
Grant $2,180,000
 

Duration
 

Four years (pro-implementation, one year;

project activities, three years)
 

Design/Approval Process
 

Document DAI 
 Time Document
 
Submitted Involvement Elapsed Approved
 

PID 7/3/75 - 2 months 9/27/75
PRP 1 5/28/76 / . -
PRP 2 9/3/76 / 1 month Rejected 

10/15/76PP 4/21/77 - 2 months 6/27/77
Grant Signed 1  - - 7/77 

Total Design/Approval Time
 

PID to Grant
 
Signature 2 years
 

Status October 1977
 

The Mission submitted a scope of work for competitive bidding on the pre-implementation phaLe

of the project last July. This was advertised in
 
the Commerae Business DaiZy on October 25, 1977.
 

Funding for the entire project has been authorized, but the grantagreement only obligates funds for the pre-implementation phase of the
project. The rest of the project will be incrementally funded. 
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HAITI INTEGRATED AGRICULTURAL PROJECT
 

SUMMARY
 

Description
 

The project will develop the institutional capacity
 
of the Ministry of Agriculture, Natural Resources
 
and Rural Development (DARNDR), as well as of
 
community organizations, to deliver the following
 
production resources and services to small farmers:
 
agricultural extension/information, irrigation,
 
soil conservation, research and development, agri
cultural credit and training.
 

Total AID Funding
 

PPs (first and second)
 
Grant $4,100,000
 
Loan $8,000,U00
 

Duration
 

Five years
 

Design/Approval Process
 

Document DAI Time Document
 
Submitted Involvement Elapsed Approved
 

PID 8/75 - - -
DAI Paper 12/75 V " -
PP 1 7/29/76 - -
PP 2 9/22/76 - 5 days 9/27/76 
Loan Signed - - 7 months 4/27/77 

Total Desicn/Approval Time
 

PID to Loan Signature 1 year, 8 months
 

Status October 1977
 

After the loan agreement was signed, the Mission
 
requested that the loan portion be switched to a
 
grant, which was authorized. At the end of August
 
no funds had been disbursed. The loan portion of
 
the project was switched to a grant as have been all
 
funds in Haiti. Compliance with the Conditions
 
Precedent of the grant agreement has been extended
 
to December 1977, and no funds can be disbursed
 
until they have been met.
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NIGER DEPARTMENT DEVELOPMENT PROJECT
 

SUMMARY
 

1
 
Description
 

The project will begin a process of rural develop
ment in the Department of Niamey by strengthening

agricultural services, training farmers, developing

cooperatives, livestock, irrigation, information
 
programs, and preparing a comprehensive area develop
ment program.
 

Total AID Funding
 

Mission PP $4,699,000 grant
 

Duration
 

Three years
 

Design/Approval Process
 

Document DAI Time Document
 
Submitted Involvement Elapsed Approved
 

PID - - - 6/75
PRP 12/75 1 month 1/8/76
PP 1 8/76 0 
PP 2 3/4/77 - 2 months 5/25/77
Pro/Ag Signed - - 3 months 8/29/77 

Total Design/Approval Time
 

PID to Project Agreement 2 years, 2 months
 

Status October 1977
 

A project manager was hired in May 1977, before the
 
project agreement was signed. He was paid out of
 
Mission funds and instructed to begin preparation

for project activities. The project agreement was
 
signed in August 1977. 

For purposes of consistency, AID posts in the Sahelian countries are 
referred to as Missions and the representatives as Mission Directors,
although these terms are not technically correct.
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TANZANIA FARMER TRAINING PROJECT
 

SUMMARY
 

Description
 

The project will improve the social and economic
 
well-being of small farmers by gaining an under
standing of their decisionmaking practices and con
straints and by testing different technological
 
packages, and training and extension approaches.
 

Total AID Funding
 

PP $2,514,150 grant
 

Duration
 

Four years
 

Design/Approval Process
 

Document DAI Time Document
 
Submitted Involvement Elapsed Approved
 

PID ....
 
PRP 1 1/75 -

PRP 2 10/24/75 V 2 months 12/10/75
 
pP 3/29/76 v 16 months 8/8/77
 
Pro/Ag Signed 1 month 9/13/77
 

Total Design/Approval Time
 

PRP to Project Agreement 2 years, 8 months
 

Status October 1977
 

The request for competitive bidding to implement 
this project will be published in :he Cc."erPe 

shortly. 
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TANZANIA VILLAGE DEVELOPMENT PROJECT 

SUMMARY 

Description
 

The project will help the villages in Arumeru,
Mbulu and Hanan7 Districts of the Arusha Region 
to identify, implement and evaluate development
activitie for improving production, income and
well-being of small farmers. 

Total AID Funding
 

PP $14,660,000 grant
 

Duration 

Four years 

Design/Approval Process
 

Document DAI Time Document 
Submitted Involvement Elapsed Approved 

PID 11/30/76 3 months 3/9/77
PP 1 7/77 -
PP 2 4/15/78 / 12 months 7/7/78 

Total Design/Approval Time 

PID to PP Approval 19 months
 

Status June 1978 

The first PP was approved on the condition that the 
Village Development Project and Arusha Regional

planning exercises be integrated, that additional
 
data be collected for the road and water activities
 
to satisfy 611(a) requirements, that criteria be 
established upon which to assess other subprojects,

and that separate initial environmental evaluations 
be done on each subproject. The second PP contained

detailed costing estimates required to satisfy
611(a). 
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UPPER VOLTA WOMEN S PROJECT
 

SUMMARY
 

Description
 

The project is designed to improve the quality

of life in Upper Volta villages by developing

the capabilities of rural women to plan and
 
implement economic production activities.
 

Total AID Funding
 

PP $1,056,000 grant
 

Duration
 

Three years
 

Design/Approval Process
 

Document DAI Time Document
 
Submitted Involvement Elapsed Approved
 

PID 5/75 - i month 6/75
PRP 12/12/75 - 2 months 2/19/76
PP 1 6/28/76 - - Rejected
PP 2 1/77 / 2 months 3/11/77
Grant Ag Signed 9/30/77 

Total Desigd/Approval Time
 

PID to Grant Agreement 2 years, 4 months
 

Status October 1977
 

When the project was approved, the Mission hired
 
an advisor to begin background preparation for the
 
project implementation. Now that the grant has been
 
signed, full implementation should begin shortly.
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ZAIRE NORTH SHABA PROJECT
 

SUMMARY
 

Description
 

The project is designed to develop a replicable
 
process for improving small farmer production
 
and income by testing and introducing improved
 
maize and other crop technologies, by developing
 
farmer organizations, by identifying and produ
cing improved agricultural implements and proces
sing equipment, by expanding market services, by
 
rehabilitating rural roads, and by developing the
 
planning, management and evaluation capabilities
 
of government agencies.
 

Total AID Funding
 

PP
 
Loan $3,340,000
 
Grant $5,964,000
 

Duration
 

Two years, eight months
 

Design/Approval Process
 

Document DAI Time Document
 
Submitted Involvement Elapsed Approved
 

PID 12/12/74 - - -

PRP 3/76 - 2 months 5/10/76 
PP 9/17/76 , 13 days 9/30/76 
pro/Ag Signed 9/30/76
 

Total Design/Aooroval Time
 

PID to Project Agreement 1 year, 10 months
 

Status October 1977
 

The implementing team is in Zaire, working on the
 
first stage of the project.
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THE PROJECT DESIGN ENVIRONMENT
 

The circumstances under which DAI began work on
 
project design differed a great deal from project to
 
project. The circumstances included differences in
 
host country and Mission commitment to the "New Direc
tions" mandate and the degree of decisionmaking with
 
respect to the elements of the project that had al
ready been completed.
 

Host Country and AID Commitment to New Directions
 
Development
 

The developing world varies greatly in approaches
 
to the problems and priorities of development assis
tance. This becomes particularly apparent when the
 
beneficiaries of the assistance are to be, by AID
 
directive, among the least educated, powerful or
 
affluent. In some countries, AID can offer support
 
to national plans that have already been formulated.
 
In others, there have been serious problems in the
 
identification of overlapping goals (host country's

and AID's), and some countries have been willing to
 
accept small farmer or rural development project

assistance for reasons other than national dedication
 
to assisting the poorest of the poor.
 

Table 1.2 presents DAI's judgments, in the ten
 
countries where projects were designed, of each
 
government's general co:mmitment to a redistribution
 
of income as a goal of development assistance.2 These
 
judgments may be challenged and positions along the
 
continuum revised, but few can argue that tbzre are
 
not vast differences in host government priorities

and plans when going from Tanzania or Ethiopia to
 
Haiti. Such differences may affect host country
 
agreement on the design, the collaborative effort,
 
and the commitment to implement the project as de
signed. The lack of a strong host country commit
ment to assisting the poorest of the poor did not
 
prevent the design of a project consistent with the
 
"New Directions." It simply aggravated an already
 
difficult task.3
 

The attitudes of the USAID Missions toward the
 
implementation of bottom-up development targeted at
 
the rural poor were positive, with one exception.

Only in Tanzania in 1975, during the design of the
 
Farmer Training Project, was there evidence of a fail
ure to support the New Directions philosophy. This
 
was due in part to the position of the Ambassador,
 
who wished to restrict the size of the USAID staff,
 
as well as to the influence of a contract team, which
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TABLE 1.2
 

HOST COUNTRY COMMITMENT TO AID'S NEW DIRECTIONS
 

Strong Limited Expedient
 
Country Commitment Commitment Commitment 

Afghanistan X
 

Chile X
 

Colombia X
 

Ethiopia X
 

Ghana X
 

Haiti X
 

Niger X
 

Tanzania X
 

Upper Volta X
 

Zaire X
 

Judgments based upon: 

0 	 Relative proportion of national government funds invested
 
in the agriculture sector.
 

0 	 Price, tax, and/or import policies that discriminate
 
against or support the agriculture sector.
 

* 	 Relative support to small farm sector within agricultural
 
programs.
 

* 	 Observations and discussions with working-level govern
ment officials during design team visits.
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played a major role in coordination between the Min
istry of Agriculture and USAID, and had not been persuaded of the need for redirection of more traditional
 
efforts at institutional and infrastructure support.

By the time of the second design effort in Tanzania,

nearly two years later, the USAID Mistion was solidly

behind local area targeting and decentralization,

which form the basis for most rural development

assistance.
 

Preexisting Conditions in Project Identification and
 
Design
 

In all cases, the process approach was intro
duced to the design process after project identifi
cation (the PID) and other decisionmaking had already

taken place. Obviously serious difficulties arise

in the completion of a process approach design in
 
the face of prior decisions by both the host country

and AID. In those instances where the process model
 
was not well-understood and/or appreciated, a great

deal of time was spent in discussions with AID staff

and host country officials. The "collaboration"
 
requirement was high, and a lack of sufficient time
 
to discuss the concept and convince AID staff and

host country officials of the utility of this ap
proach was evidenced in the implementation stage,

when this was reached.
 

Five of the projects had predetermined the imple
menting agency and the project management arrange
ments (Table 1.3, Column 1). 
 Of these five, two were
 
subsequently modified (.Afhanistan and Chile) during

the course of project design. There were minor

changes in project areas 
(Column 2) in Tanzania - FT,

Tanzania - VD and Zaire, adjusting as the project

moved from identification to a more detailed planning

phase, with six project areas unchanged during design.

The specification of project components (Column 3),

which is shorthand for prior determination of the
 
direction or thrust of the project, was a significant

problem in those projects where a conventional design

approach had already been accepted. Of the seven

projects that had undergone prior decisionmaking,

three (Chile, Colombia and Ghana) required no funda
mental changes in direction or project thrust. How
ever, in the remaining four 
(Haiti, Niger, Tanzania -

FT and Zaire), significant changes were recommended
 
by the DAI-assisted design teams.
 

Project Review Papers (PRPs) had been completed

for three of the four projects before DAI's arrival
 
(Column 5). 
 In Zaire the process approach was
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TABLE 1.3 

PREEXISTING CONDITIONS
 
AT THE TIME OF DAI'S ENTRY INTO THE PROJECT 

(1) 

Implementing 

Agency 
Project Specified 


Afghanistan Yes 

Chile Yes 


Colombia Yes 


Ethiopia No 


Ghana No 


Haiti No 


Niger No 


Tanzania - FT Yes 


Tanzania - VD No 

Upper Volta - OP Yes 


Upper Volta - WP No 


Zaire No 


(2) (3) 

Project Project 
Area Components 

Specified Specified 

No No 

Yes Yes 

No Yes 

Yes No 

Yes Yes 

Yes Yes 

Yes Yes 

Yes Yes 

Yes No 

Yes No 

No No 

Yes Yes 

(4) 
Project Dol
lar Target 
Specified 

No 

(5) 

PRP 
Completed 

No 

Yes No 

Yes No 

No No 

No No 

No No 

Yes Yes 

Yes Yes 

Yes No 

No No 

Yes Yes 

Yes Yes 

Columns: (I) Positive responses mean not only that the overall ministry was identi
fied 	at the national level, but that project management had been
 
determined.
 

(2) All projects had an area focus, although in some cades it was not 
identified prior to the arrival of the design team. 

(3) 	Identification of the overriding problem to be solved and a determina
tion or broad outline of the solution had been made. 

(4) 	All projects had nominal dollar limits imposed by prior paperwork.
 
Here the question is whether DAI operated under a requirement that 

the project be at a certain dollar obligation level. 
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accepted, and the changes in the project resulted in
 
major modifications of activities to be carried out,
 
based upon a closer examination of the environment in
 
North Shaba. In Tanzania, the Farmer Training Project

became embroiled in a disagreement over appropriate

technical assistance for a rural development program,

holding up project approval for nearly sixteen months.
 
In both Haiti and Niger the approach used by DAI was
 
not accepted by the Missions, and implementation re
verted to a conventional blueprint or action-first
 
model.
 

Review of the twelve projects suggests that the
 
chance of successfully employing a process approach

for project design depends significantly upon the
 
development philosophy of the host country and imple
menting agencies, early involvement of the designers

in project development -- well before the PRP or PP
 
is formulated -- and a Mission Director who is, if
 
not sympathetic, at least willing to be convinced of
 
the utility of the new design concepts.
 

DAI INVOLVEMENT IN THE DESIGN PROCESS
 

The twelve projects studied represent a wide
 
spectrum of DAI involvement in the project design
 
process. This includes not only the resources com
mitted in relation to other actors in the project de
sign process, but the mandate given to DAI by the AID
 
Missions. Since this was a learning process for DAI,
 
as well as a test of the implementability of the pro
cess approach to project development, the chronology

of project involvement is important in examining the
 
completed project designs.
 

DAI Resources Used in the Design Process
 

DAI provided fifty percent of the total non-

Mission resources used in designing the twelve proj
ects.5 The average involvement per project was thir
teen person-weeks and two trips. This was inflated
 
by the very large design effort in Chile, involving
 
seven trips and nearly forty-three person-weeks of
 
DAI design time. Three senior designers were re
sponsiule for the leadership in all twelve projects.

Table 1.4 provides the details of these calculations.
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"AII.h 1.4 

RESOURCE COI44THNTS FOR PRI +CT DESIGN 

Afghanistan 

DA 
22.6 

Person-Weeks 
AIDM 

Other and 
Non-AID REDSO Mission? 

0 0.6 6 

Total 
U.S. 

29.2 

Design Leadership 

DAI Designated 

No. DAT 

Design 

Trips 

1 

14. DAI 
Team 

Members 

4 

Special Circumstances 

Local-hire team assisted in community. household and 

women's surveys during field data collection exer

cise, a total of 51 person-weeks. 

Chile 42 0 9 3 54 Early work DAI emerged 
PRP/PP DAI Designated 

7 5 A special consultant team was hired for the host 

country agency, a pilot test was conducted of the 

pro ject 'S conceptS;, and numerous special studies 

completed. 

Colombia 2.6 6.5 1 12 22.1 Mission/DAI emerqed 2 2 There was stronq Mission involvement in all aspects 
of the project; DAI contributed a design for the 

project components and the monitoring and evaluating 

sect ion. 

Ethiopia 11.2 6 a 5 30.2 DAI Designated 1 2 OAT was given veto over non-mission design team mem
bers. Onqoinq design efforts funded under imple
mentation phase are not included. 

Ghana 10.1 - - 9 19.1 AI Designated 3 3 

Haiti 
Wk)
Ocarry 

8.4 28 14 12 62.4 PP AID/u 2 4 OAT completed a special study prior to PP design. 
During PP design DAI's process approach did not 

the day. 

Niger 5.4 16 1 4 26.4 DAI Designated I I DAT worked on first PP only. 
did not involve DAI. 

Subsequent revisions 

Tanzania - FT 5.2 - 5 2 12.2 OAT emerged 2 2 OAT worked from a rejected PRP. The second PRP 

involved DAI, as did the PP. which was written in 

Washi ngton. 

Tanzania - VD 11.4 26 - 4 41.4 DAX Designated 1 3 Local-hire anthropologists/sociologists undertook 
field data collection based on OAT information 

requirements outline. 

Upper Volta - OP 10.8 5 4 5 24.8 PRP AI emerged 

PP OAT Designated 
2 3 

Upper Volta - WP 15.6 - 2 4 21.6 OAX Designated 1 5 

Zaire 

IMFAL 

11.3 

156.6 

19 

106.5 

15.9 

60.5 

a 

74 

54.2 

397.6 

PP AID/W and OAT 1 2 Two local U.S. anthropologists in project area 
assisted in field data collection. 

AVERAGE 13.05 8.88 5.04 6.17 33.13 

1 DAI time from travel records; other time estimated. 

Hission time includes only that directly associated with the design team. No attempt was made to capture the in-house review or other normal project
 

development. requirements.
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The Activities and Responsibilities of the Design

Team
 

The original mandate given by the Mission and
the responsibilities that evolved over the course of
project design were markedly different among the
twelve projects. 
 In some, DAI was asked to develop a
reiterative design in collaboration with host country
officials, 
to ensure that the data for justification

of the project to AID/Washington and the host country
planners were obtained and packaged as necessary, and
to help conduct the negotiations with and obtain the
commitment from the appropriate host country policy
makers and decisionmakers. 
 In other projects, DAI
undertook only a portion of the overall responsibili
ties.
 

Table 1.5 presents, by project, the activities
undertaken by DAI during the design process.

In six of the twelve designs, DAI undertook all._..
activities, including a major part in the negotiations
with the host government's policymakers. Any design
flaws in these projects, lack of collaboration, lack
of supporting data, or an inconclusive commitment by
the host country would ultimately rest on the DAI
designers, barring any intervening factors that were


critical in the design process. All factors -- those
already discussed, the actual design process and outcome, and the review and approval process -- are taken
together and analyzed for important determinants in
 
Chapter 5.
 

The Costs of Project Design
 

In 1977 dollars (after October 1, 1977, federal
 
pay readjustments), 
thirteen person-weeks of DAI
design time averaged slightly under $20,000. Taking

the average per diem rates paid in the ten countries,
and the weighted average of roundtrip costs, DAI in
volvement cost approximately $28.000 per project.
Costing the "AID non-Mission" co; 'ribution at the
 same rates, reducing the "other non-AID" components

to seventy-five percent of the DAI costs, and eliminating the travel and per diem for the Mission con-.
tribution, the average design utilized thirty-three

person-weeks and cost more than $62,000.6 
 This is
not the total cost, of course, since some of the
projects had previous design teams, and several had
follow-on redesign efforts, which are not included
 
in the calculations.7
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TABLE 1.5 

DAI ACTIVITIES DURING TiHe DESIGN PHASE 

Packaging Negotiation With 
Working-Level Data for for Host Country 

Proiect -fiiBP Col laboration Justification Approval Decisionmakers 

Afghanistan X X x - +
 

Chile X X + -


Colombia X +
 

Ethiopia X X x x +
 

Ghana X X X -


Haiti PP1 4 _ + 


Niger X X X X +
 

Tanzania - iT X X + + +
 

Tanzania - VD X X X X +
 

Upper Volta - OP X X X X +
 

Upper Volta - WP X X X X +
 

Zaire 	 X X X X +
 

Code: 	 X = Primary involvement under the overall direction of the Mission. 

+ -. Shared involvement under the overall direction of the Mission. 

- = Little or no involvement. 

DAX contributions used in project design were limited to the exposition of the monitoring
 

and evaluation system for the project.
 



Source of Funds for Project Design
 

DAI's contribution to the design of the twelve
 
projects came from a mixture of AID/Washington and
 
Mission funding. Although it could be surmised that
 
"free technical assistance" might be discounted by
 
the Missions, it would appear that the funding source
 
was not important in terms of the firm's influence
 
on the design process.
 

TABLE 1.6
 

FUNDING SOURCE FOR DAI'S DESIGN ASSISTANCE
 

Project AID/Washington Mission
 

Afghanistan X
 
Chile X
 
Colombia X
 
Ethiopia x
 
Ghana X
 
Haiti X
 
Niger X
 
Tanzania - FT X
 
Tanzania - VD X
 
Upper Volta - OP X
 
Upper Volta - WP X
 
Zaire X
 

The Chronology of DAI Design Involvement
 

DAI's learning process began with the field re
search that led to the publication of the Strategies
 
report. Over the course of the next several years,
 
the principal designers gained increasing sophisti
cation in the components cf bottom-up rural develop
ment projects and in the collaboration necessary to
 
ensure that the projects have some positive chance of
 
being implemented by the host country as designed.
 

Table 1.7 presents the chronology of DAI involve
ment by project and principal designers.
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TABLE 1.7 

CHRONOLOGY OF DAI INVOLVEMENT
 
BY PROJECT AND PRINCIPAL DESIGNER
 

Date of Initial 
Project Involvement Principal Designer 

Tanzania - FT September 1975 Sweet 
Chile October 1975 Mickelwait 
Haiti October 1975 Sweet/Morss 
Upper Volta - OP October 1975 Sweet 
Colombia November 1975 Mickelwait 
Ghana November 1975 Sweet 
Upper Volta - WP March 1976 Sweet 

Niger May 1976 Sweet 
Zaire July 1976 Sweet/Roth 
Afghanistan October 1976 Mickelwait/Roth 
Ethiopia October 1976 Sweet 
Tanzania - VD May 1977 Sweet/Weisel 

1 This report is current through January 1978. Some late
 

information up to June 1978 has been included.
 

2 While few countries engage in major income redistribution
 

from a fixed national income, many are willing to allow the per
centage shares of growth in income to accrue to the poor. This
 
division of a growing pie is generally thought to be more po
litically palatable than major shifts in the control of wealth
 
or productive assets, as represented by an effective land re
form program.
 

3 The question of implementing projects in countries that only
 
weakly support the "New Directions" is discussed in Chapter 8.
 

4 This is not to say that all Missions agreed with the DAI
 
approach, a subject that is discussed in following pages. Nor
 
did all Mission staff believe in the approach. Policymakers
 
quickly fell in line and couched their funding requests in lan
guage ot"benefit incidence." Lack of cooperation was more often
 
found at the technical-staff level.
 

5 This resource count includes only those activities in which
 
DAI was involved.
 

6 Calculated on an average salary of $29,156, with a fully
 
loaded average daily rate of $248, six days per week, Per diem
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7 

averaged $46 per day and the weighted average of travel costs
 
is $1,164 per trip, four trips per project.
 

The costs of designing these twelve projects were signifi
cantly lower than those for non-process designs in East and
 
Southern Africa. There the average for four projects that were
 
intended to deliver services to a rural target population was
 
104.9 person-weeks, as three of the projects involved large

study teams. Project Development in East and Southern Africa,
 
op. cit., Annex J, P. J-4, Table J-3, subtracting three DAI
 
process design projects -- Tanzania - FT, Tanzania - VD, and
 
Southern Gamu Gofa.
 



Chapter 2
 
THE PROCESS OF PROJECT DESIGN
 

INTRODUCTION
 

In ten of the twelve projects, the creation of
 
a design was an evolutionary process, which began
 
with the identification of the development problem or
 
task. Often this consisted of the designation of a
 
local area to be developed or a local population to
 
be assisted. A next step was the specification of
 
critical design issues to be resolved and a determi
nation of what information would be necessary to re
solve them. This was followed by drawing up data
 
points to be filled and deciding upon a strategy for
 
collecting and analyzing the data.
 

This chapter begins with an examination of the
 
time spent by the design teams in discrete activities
 
during project design. Then two key activities, in
formation collection and collaboration with host
 
country officials, are discussed in greater detail.
 

TIME SPENT ON PROJECT DESIGN ACTIVIT73S
 

According to DAI's estimates, shown in Table 2.1,
 
the twelve design teams spent on average roughly 43
 
percent of their time preparing project documenta
tion. This left about 24 percent of total time for
 
discussing and negotiating ideas with host country
 
government officials. Project development time was
 
particularly high in two cases. In Afghanistan this
 
was due to the formal survey work conducted by the
 
team; in Haiti it was because AID gathered together
 
some twenty specialists to assemble a project.
 
Neither approach proved very useful for project de
sign. '
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TABLE 2.1 

USE 	 OF DESIGN TIME 1 

Percent of Total Design Team Time Spent in: 
Total Design (1) (2) (3) (4)

Team Time Project Project Collabo- Negotia-
Project (Person-Weeks) Development Packaginq ration tion 

Afghanistan 29.2 80 10 8 2 

Chile 	 54 40 15 40 5 

Colombia 22.1 50 40 s 5 

Ethiopia 30.2 40 25 30 5 

Ghana 19.1 40 50 5 5 

Haiti 62.4 50 40 5 5 

Niger 26.4 20 45 30 5 

Tanzania - FT 12.2 40 is 40 5 

Tanzania - VD 41.4 35 30 30 5 

Upper Volta - OP 24.8 35 40 23 2 

Upper Volta - WP 21.6 40 40 15 5 

Zaire 54.2 45 45 8 2 

Column: (1)	Project development is the amount of time spent generating and 
analyzing information for project design. 

(2) 	 Project packaging is the amount of time spent preparing the project 
justifications and writing the documentation. 

(3) 	Project collaboration is the amount of time spent discussing and 
shaping the project design with host country officials. 

(4) 	 Project negotiation is the amount of time spent in getting the 
formal agreement of key decisionmakers for the project. 

For a discussion of the relationship between quality of a project design 
and 	the time spent on various activities of the review/approval process see
 
Chapter Five. 
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INFORMATION FOR PROJECT DESIGN
 

The amount and type of information collected and
 

analyzed for the design of the twelve projects dif

fered according to the existing information base and
 

the design team's mandate and resources. There was
 

almost no field data collection in some designs; in
 

others comprehensive data bases were developed through
 

formal surveys; in still other projects, information
 
was collected through rapid survey techniques.

2 The
 

following section describes the experience with in

formation collection and analysis that took place in
 
the twelve design exercises.
 

Experience with Project Design Information Collection
 
and Analysis
 

Figure 2.1 shows, for each project, the existing
 

information base and the information generated during
 

project design. Table 2.2 presents information on the
 
amount of time taken to satisfy information require
ments during project design. This is presented in
 
terms of "levels of intensity" ratings, where 1 sig

nifies low intensity (i.e., very little time was spent
 
in information gathering) and 5 signifies high inten
sity (i.e., a relatively large amount of time was
 
spent in information gathering). This is further
 
broken out by source of data.
 

Five projects were rated low on initial field
 

reconnaissance, but the circumstances varied consid
erably. In Ghana there was little field investiga
tion, in line with the project implementation time
table -- a district development project prepared in
 
two phases to allow the unknowns to be identified and
 
resolved prior to the second phase. In Afghanistan
 
the data collection effort focused on structured sur
veys rather than field reconnaissance, although the
 
village-leaders interviews reflected many of the as
pects and content of the rapid survey technique used
 
in Africa. In Chile, with its well-developed local
 
institutions, the preferred data collection technique
 
was a pilot test of the major concepts of the devel
opment project. This resolved many of the details of
 
implementation that had remained unresolved at the
 

conclusion of the initial investigation.3 In Haiti
 
DAI conducted a ten-day field trip into the project
 
area. This was the extent of the firm's involvement
 
in data collection, as the project was subsequently
 
designed using a different development approach. In
 
Niger there was limited field reconnaissance, which
 
was a definite handicap to the appropriate design of
 
local institutions.
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FIGURE 2.1 

EXSTfNG INFOR[ATION BASE AND INFORMATION GENERATED BY DAI, BY PRO3ECT 

Project 
Existing 

Information Base 
Information Generated 
During Project Design i 

Colombia Agricultural sector 
survey, series of 
social and economic 

Since local areas had not been 
identified, information was only 
collected to apply model in 

studies. Colombian context. 

Haiti Almost none on target 
population and local 
environment. Many 
engineering studies. 

Preliminary reconnaissance of 
area to identify development po
tentials and possible alterna
tives. 2 

Ghana Profile data on select-
ed district, compiled 

Analysis of the 
ment setup and government 

new local govern
develop

by local and AID offi- mnt priorities. 
cials. 

Chile 	 General agricultural, Pilot test case was established 
social and economic to resolve such "unknowns" as 
studies; small farmer the appropriate institutional 
production survey; structure and the need for credit. 
special studies of the 
land reform sector 
farmer.
 

none. 	 Detailed information on institu
'*ional capabilities of agricul
tural training institutes and how 

Tanzania - FT 	 Almost 

course content related to small
 
farmer needs. 

Niger 	 Secondary source Preliminary field reconnaissance, 
material with statis- detailed area profile information, 
tics on project area. social/economic/technical infor

mation justification.
 

FAO back- Field survey of representativeUpper Volta-OP 	 UN, IBRD, 
ground studies of 	re- resettlement villages. Village
 
settlement program, meetings on possible project 
farm records for all activities. Data on existing 
resettled villages, village-level enterprises.
 

In Haiti and Niger the design process continued after DAI completed sub

stantive inputs. 

I One ten-day trip, including a week in the field early in project formationo 

was the limit ot DAI involvement until the actual writing of the PP. 
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FIGUT E 2.1 (Continued) 

Project 
Existing 

Information Base 

Upper Volta - WP FAD and local social 
science research re-
ports on Women in 
Development. 

Ethiopia Area-specific studies 
done by local anthro-
pologists, identify-
ing development poten-
tials. AID documenta-
tion of relief activi-
ties. 

Tanzania - VD Area-specific studies 
done by social scien-
tists using DAI data 
collection guide. 

Zaire Documentation on proj-
ect area provided by 
Department of Agri-
culture and by nine-
member AID design team. 

Afghanistan Almost none. 

Information Generated
 
During Project Design
 

Formal survey of villages in four
 
regions to determine decision
making and participation roles
 
of women. Preliminary cost/
 
benefit analyses of micro
development projects. Village

meetings.
 

Intensive survey of project
 
area, identifying production
 
potentials, the support system,
 
the local economic and social
 
infrastructure. Data on provin
cial and national programs.
 
Village meetings.
 

Intensive survey of project area,
 
identifying production poten
tials and constraints, social
 
and economic infrastructure
 
requirements. Intensive farmer
 
interviews on practices and con
straints. Subsequent data col
lection on costs of road and water
 
system construction.
 

Intensive survey of project area
 
covering social, economic,
 
political and infrastructure sys
tens. Farmer interiews and 
group meetings in 120 villages.
 
Macro-economic and pricing Aata. 

Village survey, household survey
 
with comprehensive data collec
tion instrument. SuLvey on 
women in rural development. 

In the Afghanistan case, the existing information base included a demo

graphic survey, aerial photographs, an agricultural census and an anthro
pological study. Unfortunately, the information was of little use in design
ing a project for the specific district that had been selected for a pilot 
test. The demographic survey, after extrapolation, did allow a rough esti
mate of the total population of the area. To be consistent with the other 
projects, only information that was directly used in the project design has
 
been indicated.
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TABLE 2.2
 

LEVEL Or INTENSITY OF DATA COLLECTION IN PROJECT DESIGN
 

Field Secondary Project-Specific 
ProJect Reconnaissance Sources Surveys/Farm Records 

Afghanistan 2 0 5 

Chile 2 4 5* 

Colombia None 4 None 

Ethiopia 5 4 None 

Ghana 1 1 None 

Haiti 2 0 None 

Niger 2 2 None 

Tanzania - FT 3 0 None 

Tanzania - VD 5 0 None 

Upper Volta - OP 3 2 5 

Upper Volta - WP 3 1 3 

Zaire 5 0 None 

Code: 1 - Irw intensityl S - high intensity. 
0 - Little of specific value for the project although general docu

mentation was reviewed. 

In the other design exercises, more intensive
 
field data collection and analysis took place. Dif
ferent techniques were employed, producing informa
tion that ranged from essential to non-useful for
 
project design. Local-hire social scientists were
 
asked to prepare in-depth studies of specific areas
 
for the preparation of two projects: the Ethiopia

Rehabilitation Project and the Tanzania Village
 
Development Project. In the Ethiopia project, three
 
out of the four papers were written with no guidance
 
on the types of information needed for the design of
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area development projects; this resulted in important
 
gaps in the information base, especially on the ways
 
in which production decisions were made at family and
 
village levels. The point here is not whether "in
formation" per se is useful; rather that information
 
to be useful must be responsive to design needs. In
 
the Ethiopia case, the utility of the information
 
contained in these papers was significantly reduced
 
because they were written without inputs or guidance
 
from the designers.
 

The background papers for both Tanzania projects
 
were prepared with critical questions and data re
quirements specified. Both sets of background papers
 
yielded excellent descriptions that helped identify
 
project ideas. Considerable interaction with the
 
local population and officials was still needed to
 
actually shape the resulting designs, but this inter
action was facilitated greatly when the social scien
tists who had done the background work were also in
volved in the actual design effort.
 

While these background papers were thus exceed
ingly useful, in the case of the Tanzania - VD proj
ect additional data to meet 611(a) requirements were
 
requested by the Project Committee. This resulted in
 
trips to Tanzania by both AID and REDSO engineers to
 
gather technical data on road and water development
 
a number of months after the initial PP was submitted
 
for approval.
 

In the Afghanistan Integrated Rural Development

Project, the design team attempted three major, cen
sus-type surveys. The first was a village survey
 
where key village leaders were involved in group
 
interviews; the second was a household survey; and
 
the third was a survey of women, designed and carried
 
out in large part by Muslim professional women. These
 
efforts generated a massive data base, but the time
 
allocated for project design permitted only a super
ficial analysis. A considerable amount of "static"
 
information was generated, which proved helpful for
 
packaging and presentation purposes, but almost use
less in the process of project design.
 

The structured survey developed for the Upper
 
Volta Women's Project was far more limited in scope
 
than those tried in Afghanistan. This instrument
 
attempted to gather information on the decisionmaking
 
and participation roles of women in villages in four
 
parts of the country. It generated a body of data
 
that was used for project justification in the social,
 
economic and technical analyses. It also ensured
 
that the project design team members focused on the
 
same set of concerns, since the team split up to cover
 

47
 



different parts of the country. 
However; the information needed for the design of the project components

was generated through a series of informal discus-*
sions with groups of village women, as well as with
local-level extension workers and government offi
cials.
 

Rapid survey techniques were used ir 
the field
investigations for the Upper Volta Oncho Project,

the Tanzania Village Development Project, the Ethiopia Rehabilitation Project and the ZairE North Shaba
Project. 
The rapid survey technique differs from
 census surveys in that questions are asked only until
there is certainty in answers from each source, including individual farmers, village groups, local
leaders, merchants and government officials.5 
 As the
knowledge base expands, the questions 
are changed to
solicit further information and ideas for project
development. 
During this process the information is
synthesized in the minds of the design team, which
makes the data collection and analysis virtually nonduplicative. 
The emphasis is 
on the collection of
the information necessary to understand the dynamics

of a local situation. 
 This helps in formulating hypotheses about the probable impact of various interventions with an increased capacity to specify necessary resources over a longer period of time 
(about

three years).


The investigation for the Upper Volta Oncho
Project revealed a major weakness in the resettle
ment program: a lack of mechanisms for building

village organizational and financial capabilities.

This was especially critical, since the government

had decided to introduce families from different
eth:ic groups into the same village. Data collection
then focused on the identification of possible ways
to strengthen local-level leadership. In contrast,
the requirements for developing the areas 
covered by
the Zaire and Tanzania projects extended from applied technological research, to 
the strengthening of
several aspects of the agricultural support system,
to the rehabilitation or construction of major economic infrastructure. 
The field investigations were
therefore intensive, so 
that a reasonable estimate of
needed resou2ces could be made.
 

In Zaire, Ethiopia, and Upper Volta, a primary
collection technique was informal meetings with village groups. These discussions proved to be a valuable resource for generating project ideas and, as
they emerged, for getting feedback or farmer reactions 
to the ideas. As has been mentioned earlier,
attempts to initiate this type of dialogue were
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ineffective in Afghanistan, because the information
 

flow, for sociocultural and methodological reasons,
 

was not reciprocal.
 

Conclusions Concerning Information Collection for
 

Project Design
 

Based on experience with the twelve projects,
 

certain preliminary conclusions can be drawn regard

ing information collection and analysis in the design
 

process.
 
First a lack of intensive field data collection
 

during the design phase need not resilt in unsound
 

projects. If Missions were allotted funds to spend
 

for New Directions projects, the collection of data
 

for project design could end when sufficiert informa

tion is collected to ensure that implementation can
 

begin with:
 

" 	A specification of the goals and objec

tives of the project;
 

* 	A determination of an area and target
 
group;
 

A preliminary decision on implementation
* 

arrangements; and
 

" 	A budget for operations during the initial
 
stages.
 

Information collection should continue through

out the implementation phase of a project in any
 

Under the present AID project design system,
case. 

considerable data are collected during the design
 

phase, primarily to satisfy the criteria for project
 

approval rather than for use in substantive design
 
Intensive field data collection allows
formulation. 


a specification of longer-term resource requirements
 

for project development, but is not essential for the
 

initiation of projects that have this process built
 

into a pre-implementation phase.
 
Clearly the more relevant information that is
 

but data collection and analyavailable, the better; 

sis have significant attendant costs too, which means
 

that marginal costs and benefits have to be consid

ered. In this regard, a very general guideline can
 

be 	laid down: the more ambitious and complex the
 

project activities are, the more information is needed
 

as a prerequisite. Although it is possible to start
 

with almost any level of information when relying on
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the process approach, the initial complexity of proj
ect activities should be governed by the quality and
 
quantity of baseline information.
 

The experience with specific techniques of data
 
collection yielded mixed results: 
 In 	general:
 

* 
If the design team's initial information
 
requirements are specified, background
 
papers prepared can speed the process of
 
project design, providing a strong

foundation for identifying possible in
terventions.
 

* Undirected or academically oriented re
search and census-type surveys produce

data that are useful for project justifi
cation, but do not necessarily contribute
 
to the actual project design.
 

* 	Rapid-survey techniques, which involve
 
village groups and other sources of in
formation in a dialogue, illuminate the
 
dynamics of interactions and help to
 
define options for project content.
 

* 	Pilot projects can be very useful in
 
testing unresolved deficiencies in the
 
design process, but require nearly as
 
much attention as a pre-implementation
 
phase which is a preferred start-up
 
activity.
 

COLLABORATION IN PROJECT DESIGN
 

Gaining A Host Country Commitment
 

The commitment of host country agencies to 
a
 
project is as critical as the actual shaping of the
 
project design. Early on in each DAI design assign
ment it was necessary to reach agreement with key

national agencies regarding the project goals and the

development approach to be employed. 
Within this
 
conceptual framework, the next step (if fieldwork was
 
involved) was to share in the shaping of project

ideas through the collaborative involvement (normally

through group meetings) of both local officials and
 
potential beneficiaric6 in the areas of project con
centration. Project ideas were developed and refined,

starting at the bottom of the structure, up through

each administrative level, to the key national deci
sionmakers.
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In most of the twelve projects, collaboration
 
took place both in the project areas and at the na
tional level. Through discussions of current prac
tices and major problems or constraints with knowl
edgeable local sources, it was possible to identify
 
elements that had to be built into a project. Par
ticularly useful were the reactions of farmer groups
 
and other local sources to the alternatives formu
lated by the design team.
 

The best illustrations of this process are pro
vided by the two Tanzania projects and the Ethiopia
 
Rehabilitation Project. In each of these projects
 
ideas were generated in the field, tested and grad
ually shaped into a project design. Preliminary out
lines of the project design were prepared and circu
lated to help ensure a consensus on important design
 
features. In Niger, the outline of the proposed de
sign was published on the front page of the national
 
newspaper, and frequent radio broadcasts reported on
 
the progress of the design team. In Ethiopia and
 
Tanzania - VD, national officials fully accepted the
 
project design that emerged from the working level,
 
which resulted in a high coinmitment to the projects.
 
The Regional Commissioner responsible for implement
ing the Tanzania Village Development Project came to
 
Washington for the project review and articulately
 
argued for the project. In Tanzania - FT and Niger,
 
however, problems were encountered because of differ
ences regarding the project approach and project man
agement arrangements.
 

Mixed Exoerience with Collaboration
 

The degree of collaboration and the levels where
 
it took place differed significantly in the twelve
 
design efforts. The nature of the collaboration was
 
found to have a direct effect on the degree of com
mitment to the project obtained from host country
 
implementing agencies and key officials. These rela
tionships are shown in Table 2.3.
 

In four cases (Afghanistan, Chile, Colombia and
 
Upper Volta - OP), the implementing responsibility
 
lay directly with a national agency. The Chile Farm
 
Management Project and Upper Volta Oncho Project are
 
examples of close agreement between the design team
 
and host country government officials on the develop
ment problem to be addressed and on the development
 
approach to be used.
 

In direct contrast is the Colombia Small Farmer
 
Development Project where the timetable for project
 
preparation negated meaningful collaboration on the
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TABLE 2.3
 

HOST COUNTRY COLLABORATION
 

Commitment of 

Project 

Project-
(Working) Level 
Collaboration 

Project-Level 
Influence 
on Design 

National-Level 
Collaboration 

National-Level 
Influence 
on Design 

Implementing 
Agency 

to Project 
As Designed 

Afghanistan - 3 1 1 

Chile 1 
5 5 5 

Colombia I 
1 1 I1 

Ethiopia 5 5 5 1 53 

Ghana 1 1 1 1 I 

Haiti (DAL design) - - None None I 

Niger (DAI design) 5 3 5 1 3 

Tanzania - FT 
Tanzania - VD 

5 

5 
5 

5 
1 

1 
1 

1 
5 

5 

Upper Volta - OP - - 5 5 5 

Upper Volta - WP 3 1 1 1 3 

Zaire 3 1 5 3 3 

Code: High - 5j Medium = 3; Low = li (-)=not applicable since collaboration was at national level. 

I Project and National Levels coincide.
 

2 Project management arrangements were undetermined. 

3 The commitment of the national-level implementing agency was high. 



part of the implementing agency (although Colombians
 
outside the decisionmaking structure participated).
 
This resulted in a lack of commitment to the project
 
by the implementing agency, which became apparent
 
during the implementation phase. While an attempt
 
was made to generate an effective collaborative ef
fort in Afghanistan, there were serious disagreements
 
between the implementing agency and the design team
 
about project implementation arrangements.8
 

In some cases design teams had reservations
 
about the selection or capabilities of designated
 
implementing agencies. In the Haiti Integrated Agri
cultural Project, field-testing revealed several
 
alternatives for the selection of the implementing
 
agency, ranging from a national agency to a private
 
voluntary organization. There were serious questions
 
about the capabilities of the national agency to
 
interact effectively with the local population.
 
Developing the project with this agency would have
 
implied a commitment to implement through it. Simi
lar situations appeared at the project level in the
 
Zaire North Shaba Project and in the Upper Volta
 
Women's Project.
 

The design of the Upper Volta Women's Project
 
reflects another problem in developing meaningful
 
collaboration. The only individual with effective
 
decisionmaking responsibility was the Minister of
 
Rural Development, who was burdened with many national
 
concerns, making frequent interaction almost impossi
ble. This was equally true in Afghanistan, Chile and
 
Colombia.
 

The benefits derived from having local govern
ment officials involved in the design process varied
 
significantly among the projects. In Zaire, local
 
officials were seen as policing agents and tax col
lectors, so a conscious decision was made to exclude
 
them from visits to villages. On the other hand,
 
local officials in Upper Volta normally have training
 
in animation (motivation) techniques; they respect
 
the knowledge held by farmers, and thus were facili
tators in the design process. Although local offi
cials in Ethiopia traveled and worked with the design
 
team for three weeks, they had business beyond the
 
project design to conduct that frequently interfered
 
with their design roles.
 

Conclusions Concerning Collaboration
 

Participation in the twelve design exercises has
 
provided a number of valuable conclusions.
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First, meaningful collaboration, especially at
the local level, cannot be accomplished in rapid, one
or two-day excursions to the field. 
Where such fleet
ing visits took place (e.g., Niger), important infor
mation was missed, in particular an assessment of
 
local organizational capabilities. Relatively inten
sive exp)sure to the project area is needed 
(perhaps

three or four weeks, depending on the size of the
 
area) so that initial suspicions are overcome and

data can be checked and rechecked. Ideally, the de
sign team should stay overnight in local communities
 
at least part of the time, so that informal discus
sions can take place.


The fact that collaboration tends to generate

enthusiasm for a project was found to have both posi
tive and negative dimensions. There is a very real
 
possiblity that a project will get stalled in the
 
approval process; when this happens, the result is an
 
erosion of popular support, official commitment to
 
the project, and an apparent vindication of the view
 
that outsiders cannot be trusted. 9
 

A closely related point is 
that local collabora
tion may result in a strong commitment to a project

by future staff members and by the local population,

but this work will be in vain if national-level deci
sionmakers have different views about what the proj
ect should look like. 
 In the Tanzania Farmer Train
ing Project, for example, there was a conflict be
tween local and national views over the type of train
ing program required for the project; predictably,

the national viewpoint prevailed. Thus, the strength

of the link between local and national officials has
 
to be assessed when determining the strategy for col
laboration.
 

National officials with decisionmaking responsi
bilities rarely have the time to become deeply in
volved in the design process. The principal avenues
 
for collaboration are periodic formal meetings and

(often more 
important) informal discussions over a beer.
 
When a lower-level official has direct access to 
the
 
key decisionmaker, he can be a useful intermediary.

If not, the chances that a fully agreed-upon project

will emerge are almost nil. 
 Whatever the opportunity

for collaboration, it is necessary for key decision
makers to be involved at each stage of the design
 
process. One mechanism for ensuring this is 
to fur
nish them outlines, each including critical decisions
 
and options and developing in more detail the project

design.
 

A final lesson concerns agreement on project

strategy. Adopting a process approach to project
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1 

development may pose difficulties for host country
 
officials. First, the process approach suggests that
 
answers to the problem of inducing small farmer be
havior change in a particular area have not been
 
found. This challenges the programs that have al
ready been developed by host country and foreign
 
donor agencies. Second, the process approach calls
 
for information gathering, testing of the alterna
tives generated, and then action and replication.
 
Many host country officials are under significant
 
pressures to produce results in a short time frame.
 
This means that a significant amount of time may be
 
necessary in the beginning just to get agreement on
 
project strategy before proceeding to the details of
 
project content.
 

These lessons and considerations argue strongly
 
for close and creative collaboration in the design
 
process, as well as in project implementation. While
 
this knowledge is held by most AID staff, the bureau
cratic demands of obligating funds still cause some
 
designs, as in this sample, to be formulated around
 
a table in USAID offices. The results are quick,
 
clean and efficient but will not reflect host country
 
thinking nor generate a strong host country commit
ment to implement the project as designed. The Proj
ect Paper so designed will bear little relationship
 
to the project that is finally implemented. Hind
sight reinforces the notion that involvement and
 
participation are as important in retaining the com
mitment of host country decisionmakers, as they are
 
in gaining the cooperation of small farmers.
 

The project design in Afghanistan was DAI's responsibility;
 

in Haiti it was not.
 

2 Defining critical data requirements and then satisfying them
 

during a period of intensive design remains an art form that is
 
given little assistance by the various AID handbooks. DAI gen
erated an outline of information requirements for area develop
ment, which was used in four projects. It was further refined
 
and submitted with the draft report, but withheld from the final
 
report because it was prescriptive and not in consonance with
 
the rest of the study. A manual for project design based on
 
these data requirements has been prepared for the Agency. 

3 Before DAI involvement with the project, Chilean professionals
 
were given a copy of AID's Project Paper guidelines without
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direction. 
The end result was a 300-page document covering the
 
history of agrarian reform in Chile, but scarcely addressing

the issues of small farmer development (credit, technology,

etc.) 
or the questions of project structure and organization.
 

The complexity of closed Afghan rural society suggests that
 
few answers are currently available on vital "how to" questions.

This is particuarly true when a major question is how to enter
 
the local community by means other than through the traditional
 
leadership. 
See David D. Gow, "Data Gathering for Project De
sign: 
 The Afghan Experience," Development Alternatives, Inc.,
 
internal paper, December 1976.
 

5 
For a more extensive explanation of analysis techniques see
 
Development Alternatives, Inc., 
Information for Decisionmaking

in Rural Development (two volumes), prepared for the Office of
 
Rural Development and Development Administration, AID, May 22,
 
1978.
 

6 Based on a larger sample, the reaction of Missions in Africa 
to the review/approval process was obtained. 
The study con
cluded that a significant proportion of all expenses were un
necessary and undertaken solely to get projects approved.

Project Development in East and Southern Africa, op. cit.
 

7 
Frequently it was found that consultative meetings with
 
officials and potential beneficiaries needed to be conducted
 
separately in order to ensure 
that the latter would state their
 
views openly.
 

8 
See Chapters 4 a.id 8 for further discussion of the organiza
tional arrangements for project implementation.
 

9 
The effect on implementation of delays in the review/approval
 
process is discussed Lirther in Chapters 3 and 9.
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Chapter 3
 
THE REVIEW/APPROVAL PROCESS
 

INTRODUCTION
 

This chapter will describe and analyze what
 
happened to the twelve projects as they moved through
 
the AID review/approval process. More specifically,
 
the analysis is intended to:
 

e 	Identify the major sources of delay
 
affecting the movement of projects
 
through the system;
 

• 	Explain the causes of these delays; and
 

* 	Draw some preliminary conclusions re
garding the way the system functioned
 
as the twelve projects moved through
 
it.1
 

The issues can best be approached through an
 
examination of the chronology of the twelve projects.
 
Table 3.1 presents this chronology and reveals an
 
uneven pattern in the intervals between critical
 
decisions in the review/approval process. The small
 
size of the sample restricts the latitude for gen
eralizations about this pattern, arid the analysis
 
depends on in-depth study of the projects within the
 
set. Even so, it is possible to discern persistent
 
problems within the system that require resolution
 

Four of the projects (Chile, Colombia, Haiti and
 
Zaire) are distinguished by the relative smoothness
 
of their passage through the system. No significant
 
objections were raised in AID/Washington to the de
signs of these projects, whereas each of the remain
ing eight was challenged on at least one major point,
 
leading to substantial delay in approval.
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TABLE 3.1
 

CHRONOLOGY OF REVIEW/APPROVAL ACTIONS
 
4 

Document 
Submitted 

Document 
Aproved Time Taken 

Time to 
Next Document 

Afghanistan Integrated 
Development Project 

PM 

Rural 

- - - -
Rural Works PP 
DAI Study 
PP Amendment 1 
PP Amendment 2 
Project Agreement 

1/22/75 
11/26/76 
1/29/77 
6/14/77 

-
-
-
8/26/77 
9/18/77 

-
-
-
2 mos. 
1 mo. 

23 mos. 
2 mos. 
5 mos. 

Chile Farm Management Project 
IRR 
Interim Report 

PP 

2/75 
5/3/76 
5/31/77 

-

7/8/76 
6/77 

-
2 mos. 
1 mos. 

15 mos. 
10 mos. 
-

Colombia Small Farmer Development 
Project 

IRR 
PP 
Loan Agreement 

1975 
12/5/75 
-

4/29/75 
12/30/75 
6/14/76 

-
25 days 
-

8 mos. 
6 mos. 
-

Ethiopia Rehabilitation Project 
PID 
PRP 
Mini-PP 

6/6/76 
12/6/76 
4/13/77 

6/76 
4/77 
7/11/77 

-
4 mos. 
3 mos. 

6 mos. 
-
-

Ghana District Development Project 
PID 
PRP i 
PRP 2 
PP 
Grant Agreement 

7/3/75 
./28/76 
9/3/76 
4/21/77 
-

9/27/75 
-
-
6/27/77 
7/77 

2 mos. 
-
-
2 mos. 
-

8 nos. 
4 mos. 
7 mos. 
I Mo. 
-

Haiti Integrated Agricultural 
Project 

PID 
DAI Paper 
PP . 
PP 2 
Loan Agreement 

8/75 
12/75 
7/29/76 
9/22/76 
-

-
-

-
9/27/76 
4/27/77 

-
-
-
5 days 

4 mos. 
7 mos. 
2 mos 
7 mos. 
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TABLE 3.1 (Continued)
 

Niger Department Development
 
Prc; ect 

PID 

PRP 

PP 1 
PP 2 

.roject Agreement 


Tanzania Farmer Training Project 
PID 
PRP 1 
PRP 2 

PP 

Project Agreement 

Tanzania Village Development 
Project
 

PID 


PP 1 

PP 2 


Upper Volta Oncho Project
 
PID 

PRP 

PP 


Upper Volta Women's Project
 
PID 

PRP 

PP 1 

PP 2 

Grant Aqreement 

Zaire %o-thShaba 
Project
 

PID 


PRP 

PP 

Project Agreement 

Document 

Submitted 

-

12/75 

8/76 

3/4/77 

-


-

1/75 
10/24/75 

3/29/76 

-

11/30/76 


7/77 


4/15/78 


1975 

11/20/75 

6/28/76 


5/75 

12/12/75 

6/28/76 

1/77 

-

12/12/74 


3/76 

9/17/76 

-

Document 

Approved 

6/75 

1/8/76 

-

5/25/77 

8/29/77 


-

-
12/10/75 

8/8/77 

9/13/77 

3/9/77 


-

7/7/78 


10/17/75 

12/17/75 

9/7/77 


6/75 

2/19/76 

-
3/11/77 

9/30/77 

-


5/10/76 

9/30/76 

9/30/76 

Time Taken 

-

1 mo. 
-

2 mos. 

-


. 

-
2 mos. 

16 mos. 

-

3 mos. 


-

3 mos. 


-

1 mo. 

15 mos. 


1 mo. 

2 mos. 

-
2 moe. 

-

-

2 mos. 
13 days 

Time to
 
Next Document 

6 mos.
 
7 mos.
 
7 mos.
 
3 moes.
 
.
 

9 mos. 
3 mos.
 
1 mo. 
-

4 mos.
 

9 mos.
 
-


1 mo.
 
6 mos.
 
-

6 moes. 
4 mos. 
7 mos.
 
6 mos.
 

16 mos.
 

4 mos.
 
0 
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Is it fair to conclude, on this basis, that the
 
four projects that were approved relatively quickly
 
were the best designed and destined to be the easiest
 
to implement? This judgment would mean that the
 
existing system works well for well designed projects.
 
Closer examination suggests that this is not neces
sarily true: the fate of the four projects is better
 
interpreted with reference to procedural differences
 
between the Latin America and Africa Bureaus. The
 
case of Zaire is an exception; it suggests that
 
greater "efficiency" can be achieved in the closing
 
days of the fiscal year.2
 

Reflections on the review/approval system will
 
be examined in Chapter 9. In the discussion that
 
follows, attention is focused on the principal sources
 
of delay for the eight remaining projects. Table 3.2
 
shows the eight projects affected in relation to six
 
major problem areas. Each of the problem areas is
 
subjected to detailed analysis in the remainder of
 
this chapter.
 

THE ADEQUATE PLANNING REQUIREMENT3
 

One of the six areas that has been a source of
 
significant delay in the project review and approval
 
process concerns Congressional legislation. Section
 
611(a) (1) of the Foreign Assistance Act states that:
 

(a)No agreement or grant which constitutes
 
an obligation of the United States Govern
ment in excess of $100,000.. .shall be made
 
for any assistanc.e ....
 

(1)if such agreement or grant requires
 
substantial technical or financial
 
planning, until engineering, finan
cial, and other plans necessary to
 
carry out such assistance, and a
 
reasonably firm estimate of the cost
 
to the United States Government of
 
providing such assistance, have been
 
completed....
 

In essence, this provision requires adequate planning
 
before funds are obligated.
 

The source of this legislation was the Mutual
 
Security Act of 1958, which was an attempt to over
come the delays in negotiating and planning projects
 
with foreign governments, and at the same time
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TABLE 3.2 

SOURCES OF DELAY IN THE REVIEW/APPROVAL PROCESS 

Conflict
 

Adequate Procedural Environ- Personnel Over
 
Planning Uncer- mental Qualifi- Design Other
 

Project Requirement tainties Review cations Methods Reasons
 

Afghanistan X
 

Xa
 
Ethiopia x X 


XbGhana X x 


Niger X X X
 

Tanzania - FT X
 

Tanzania - VD X X X
 

c
 
Upper Volta - OP X X 


Upper Volta - WP X X
 

a Human rights considerations. 

b International political incident. 

c Health certification requirement. 



provide adequate planning for projects prior to the
 
obligation of funds. The need was reflected in a re
port of the House Foreign Affairs Committee, which
stated:
 

[F]unds are obligated, and consequently may
 
be carried forward from year to year until
 
expended, on the basis of an agreement with
 
a foreign government even though such agree
ment is not supported by construction or
 
procurement contracts. The result is that
 
funds are appropriated by the Congress to
 
build factories and for other projects 2 or
 
3 years, in a number of cases, before the
 
engineering plans...are completed.5
 

The original legislative concern, to ensure that
 
funds not be "squirreled away" for future projects,
 
was not an issue in any of the projects under review.
 
Instead, discussions focused on the degree of plan
ning that was "adequate" to satisfy the legislation.
 
The legislation is vague and the General Counsel has
 
not provided project designers with clear guidelines
 
on how this legislation is to be interpreted. The
 
result is that AID/Washington has maintained consid
erable discretionary power to interpret Section
 
611(a) (1) as it chooses.
 

During an interview, a representative of the
 
Africa Section of the General Counsel's Office was
 
asked why regulations concerning the legislation were
 
not developed for designers. The response was first
 
that there were insufficient resources to undertake
 
the job, and second that any such regulations would
 
risk being interpreted literally and result in a vio
lation of the spirit of the law, since general guide
lines do not fit all situations. Any interpretation
 
would yield the same result as if no regulations
 
existed.
 

In the Latin America Bureau, the project design
 
system operates with a clear idea of how the section
 
will be interpreted and how to write a project design
 
that will satisfy the General Counsel. In the past,
 
Africa Bureau project designers have had little clear
 
idea either of how the section will be interpreted,
 
or of how to write a project that will satisfy the
 
General Counsel. Moreover, the field and AID/Wash
ington disagree on the meaning of Section 611(a) (1).
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Specific Problems Under 611 (a)(1) 

Of the twelve prouects reviewed, six encountered
 
In each
substantial delays in the review process. 6 

case the delays resulted from the omission of detailed 

specifications for the use of project funds, although 

general criteria fir obL1igating the funds were pre

sented. In the rapoproach to project design, 
only a general cri, . c,)'o be provided; specific 

the project evolved.criteria would become aiable as 
As of the end of ma 19-i8, al. projects except Tan

zania - VD had been aproved, and Section 611(a) (1) 
had been in t\ ways.ofsatisfid .. 

The easi ,-: substantial delays 
waswere encounterui c i Here, authority 

" to the Mission Directransferred fro . i 

tor as cart t !cuationsthat author
ized a Missic :i t 'pprove projects costing 

$500,000 or .I:d not eliminate the 
- r . - Section 611(a) (1),obligation to satis-

it d-id deeg, J (7, the Mission. Since1 

.1e .- : .nase is just beginimplementation 
will managed.ning, it is rc'- vea %..s be 

In the istrict development and 
experimental f,.n:i ::f ;- , ,,as included in the 

n - -,se. the project has beenpre-impleme.a 
approved, these, be obligated until after 
the Mission a t- plans for the 

proposed activities. 
The Nlq ":' 1.,,.- -:fn two separate 

planning is :: ssure that adequate plan
-ning would I . v a works component of 

the project., i,- .on rauuired through the 

General Counsel that a recresentativc" from REDSO/WA 
The second, more comreview and certiv I ranS 


plicated issue n.. .a "e:.perimental fund."
 
This was reso1 ve<' Pn 1-; an intermediary credit
 

institution. B-y ni..iitJtiona1ization of credit,
 
the fund was nc ci . n the project design, but
 
actually inre . ,;a -'E'-,. from the first PP de
sign (which had bar e:ed non-compliancec- for with 

Section 611 [a] [] r c. ther reasons). The only 

stipulation for thc a l-c 'taon of these funds was 
c- xisting credit mechanisms"

that "a thorough t'Uu'-


be undertako-n ...... to AID/Washington for
 
approval.
 

Satisfaczion o4 ',-ction 611 (a) (1) came for both
 

Upper Volta projects only after lengthy and heated
 

debate between the Mission and AID/Washington. At
 

one point, the Mission Director argued that it was
 

impossible to locate, ,esign and cost microprojects
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and that such an attempt would defeat the project

purpose. It was his opinion that the current inter
pretation of this legislation by AID/Washington wat
 
blocking projects, as well as being contrary to the
 
intention of Congress. He recommended amending the
 
legislation. 1
 

In both projects, Section 611(a) (1) was satis
fied by adding Conditions Precedent to the Grant
 
Agreements, specifying the criteria for obligating

monies from the fund. 2 They included credit eligi
bility criteria, interest rates and repayment terms,
 
an accounting and information system, and feasibility

studies on recommended activities.
 

The Haiti project stands in marked contrast to
 
the African projects on the subject of 611(a) (1). All
 
problems with interpretation of 611(a) (1) were avoided
 
by inserting a Condition Precedent requiring adequate

planning for credit prior to the disbursement of funds
 
for this component. Funds for the specialist to sat
isfy the planning requirements were then included in
 
the Project Paper.


As with the Niger project, the Tanzania Village

Development Project originally failed to meet the
 
criteria of Section 611(a) (1) on 
the issue of adequate

planning for the rural works component of the project.

Subsequently adequate planning requirements were
 
broadened to other components of the project. The
 
status of the project evolved as follows:
 

* During the Executive Committee Project

Review (ECPR) of September 28, 1977, the
 
611(a) (1) issue revolved around adequate

planning for rural works projects. As a
 
result criteria were developed for meet
ing the requirements for the construction
 
of roads and village water and irrigation
 
systems; these included: (a) the speci
fication of design standards for the roads
 
and water and irrigation systems; (b) cost
 
estimates based upon the standards speci
fied; and (c) criteria for selection of
 
construction sites. Engineers from REDSO
 
and AID/Washington were asked to under
take the data collection necessary to
 
meet these criteria.
 

e 
After the ECPR meeting, concern developed

in AID/Washington that other components
 
of the project -- namely the agricultural

production and other eccnomic activities
 
-- had not met the requirements for ade
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quate planning. AID/Washington gave the
 
USAID Mission in Tanzania several alterna
tives for meeting 611(a)(1). The first
 
was to prepare and cost a list of alterna
tive agricultural production activities
 
from which the vililages would ultimately 
choose. The lest could be made relatively

flexible by spCj 4yng criteria for addi

tional act'-i-tLes that would be added to 
it. As an alternative, work plans speci
fying village production activities could 
be submitted to USAID for review as they
 
were identified, permitting funds to be 
obligated only -. ter the plans were ap
proved by T.u ,i;sio. Di.rector. 

.In the case oo f ,tconomicactivities 
(primaril entification, production 
and dissemi..f -:ppropriate tech
noln ., 'w Support funds-P c 'cloprnent 
would be -b)l'*at<_,_1 an appropriate 
technolc,:, L t' study. To satisfy 
611(a) (1) re:. :irt : :. -ts, it was suggested: 
(a) that t. f iLLii stuiidy could pro

*vide sufit.: .ufi"an to settle on 
alternaie-: 'v s that would be 
undertake. 1iir t th "list" con
cept prz-a-t rtuultural pro
duction a(tin'is) ; b) that funds 
would 2e r-12T7.1civities were 
identlid in t- crt .lans and approved 
by the Missic-. 

e From NoIeI:':;c: 19-7 to January 1978 the 
data Col.... an zo_ the rural works com
ponents of th r4.:ect was carried out 
by road on ineers from REDSO and a water 
hydrologist ID InrjiDashington. 
February oni (D,:-the original DAI 
PP desi.-,-, e ln with a person from 
AID/Washinct a ' another from the 
REDSO 1eial S" ff, returned to Tanzania 
to assist t, ion in rewriting the 
PP, incoroDr-..ti n, t.hie rad and water data. 
In the case of a.ricultural and other 
economic acnivitis, the Mission chose 
to have work pians submitted to the Mis
sion for the Directors' approval. as these 
activities were identified.
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All of this added up to a lengthy, expensive
 
delay in project implementation. The result was an
 
increase from 41.4 person-weeks to carry out the
 
original PP design to a total of 63.4 
(giving this
 
project the highest level of resources committed for
 
design of the twelve projects under review) 13 and a
 
greatly expanded Project Paper (three volumes). At
 
the same time, total AID grant projections for the
 
project changed from $15.66 million in the first PP
 
to $14.59 in the revised version!
 

The experience with the project reinforces the
 
suggestion that has already been made that there has
 
been no coherent policy in the Africa Bureau to handle
 
the "adequate planning" requirement. Because of the
 
energy expended in the project in defining how 611(a)(1)
 
could be dealt with -- particularly the important in
put made by the legal staff from REDSO --- it might

provide a model for subsequent projects. Unfortu
nately solutions to the 611(a) (1) issue have to a
 
large degree reflected the points of view of the
 
particular AID staff involved with a project, which
 
reduces the likelihood of a model being adopted.
 

General Conclusions Under 611(a) (1)
 

In reviewing the problems encountered by these
 
six projects in satisfying the criteria of Section 
611(a) (1), it becomes clear that a fundamental tenet
 
of the process approach -- that it is impossible to 
determine in advance all project activities that may
 
be appropriate -- is in conflict with the Africa
 
Bureau's interpretation of the advance planning re
quirement of the legislation. There are several
 
dimensions to this problem. First, there is the
 
question of what existing procedures might be em
ployed to satisfy the adequate planning requirement.

Second, there is the question of when, in the review/

approval process, the requirements must be satis
fied. Finally, there is the question of who has the
 
authority to determine whether the requirement has
 
been satisfied. 
 Each of these issues is discussed
 
below.
 

Existing Procedural Vehicles to Satisfy 611(a)(1)
 

There are several ways to deal with the problem

and still satisfy the approving offices within AID/

Washington who rely heavily on the General Counsel.
 
One is to modify the project objective to include
 
the institutionalization of credit. Using this ap
proach, it is not necessary to specify in detail how
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the funds will be used. However, considerable infor
mation must be included about the institution: in
terest and repayment rates, accounting system and so
 
forth.
 

A second way to satisfy the General Counsel is
 
to provide, to the extent possible, specific details
 
of the ways in which project funds will be used. This
 
might be done by defining a limited number of sub
projects, costing them in detail, and specifying a
 
ceiling limit for the total mix of activities (sub
projects) that would receive assistance. For those
 
subprojects for which detailed costing cannot be done,
 
criteria could be established for meeting the ade
quate planning requirements and the Mission Director
 
could be given the authority to obligate funds when
 
they are met. The Tanzania - VD project has moved in 
this direction. 

A third method, which may only work in Latin 
America, is to designate a project as a "research" 
undertaking, which seemed to satisfy the requirements
 
of 611(a)(1) in the Colombia Small Farmer Development
 
Project.
 

TiMing 

Four Africa prcjects (Ghana, the two Upper Vol
ta projects and Niger) incurred long delays in proj
ect approval as AID,dashington and the Missions ar
gued over what it tuck to satisfy Section 611(a)(1).
 
These issues were not iesoIved. Instead, the proj
ects were approved -ith stipulations that adequate 
planning would be carried out prior to obligation of
 
funds for the particular project component in ques
tion.
 

The conflicts on this subject in the Africa 
Bureau stand in marked contrast to what happened with 
the Haiti project. In that case, the Latin America 
Bureau accepted fro, the outset that adequate planning 
for the credit component could take place after proj
ect approval. Indeed, part of the funds obligated
 
for the project were to carry out the required plan
ning work.
 

The Africa Bureau's position appears to be in
consistent. Either it should have adopted the gen
eral approach used by the Latin America Bureau from 
the outset and agreed that adequate planning could be 
carried out after the project was approved, or it 
should have consistently required adequate planning 
prior to project approval. Instead, project ap
provals were delayed on grounds that adequate plan
ning had to be completed first, and finally, after 

67
 



considerable argument and delay, approvals were given

with the stipulation that the planning would be done
later. 
This outcome can be viewed as a positive re
sult of a learning process if it is applied consis
tently to future project proposals.
 

Delegation of Authority
 

In Ethiopia and Tanzania, authority to satisfy

the 611(a) (1) requirements was delegated to the Mission Director. 
This did not reduce the planning

requirements; 
it merely made them the Mission Direc
tor's responsibility.


Results of delegating the responsibility for the

satisfaction of the 611(a) (1) requirements in the
 
four Africa projects are not yet clear. 
 However, it
is reasonable to 
assume that this will mean a partial

delegation to 
the field missions of the authority to
 
satisfy the section.
 

Conclusions
 

In the sample reviewed, the adequate planning

requirement has caused long delays in the approval

of projects designed with an evolutionary approach.

The interpretation of the 611(a) (1) requirements may
be conceptually consistent within regional bureaus,

but it provides the greatest obstacle to project de
sign and approval (of all the different potentials

for "delay" encountered) in the Africa Bureau. 
The
adequate planning requirement hinders the attempts of

AID to implement the "New Directions" mandate.
 
Recommendations to 
overcome these problems are set
 
forth in Chapter 10.
 

PROCEDURAL UNCERTAINTIES
 

In recent years, a number of changes have been

made in AID review/approval procedures. 
 It is understandable, therefore, that some misunderstandings

arise, and problems of a strictly procedural nature,

develop, because AID personnel are not thoroughly con"
versant with specific changes. Nevertheless, there
 
is evidence that delays are not always due to such
misunderstandings and/or procedural causes. 
When

there is general agreement among the principal actors

that a project should be approved, the possibility

that it may nevertheless be "trapped" in the review/

approval system is 
cause for urgent concern.
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The Ghana project is an example of this phenome
non, for while it did not encounter serious objections
 
from any quarters within AID/Washington, it ran afoul
 
of procedural delays that stalled implementation for
 
nearly two years. The following excerpts from the
 
project's chronology illustrate how its momentum was
 
slowed and eventually halted:
 

* 	On September 27, 1975, a cable from AID/ 
Washington to USAID/Accra indicated that 
the PID had been approved by the Execu
tive Committee for Project Review. Among 
other things, the Executive Committee 
instructed the Mission to justify, in the 
PRP, U.S. support for grant funding of 
housing, since this cost was usually borne 
by the host country government. More than 
a year later (October 8, 1976), a desk 
officer indicated that, while no one in 
AID opposed the project, they were having 
problems figuring out how to house a per
son in the chosen district, since there 
was no money in the first phase of the 
project for a house. 

* 	At the July 1976 annual budget submission 
review meeting, it was decided that the 
fiscal year portion of the rural develop
ment loan should. be incorporated into the 
PRP. This decision was made because it
 
was not Dossible for USAID/Accra to dis
cuss the rural development resource loan
 
with the Ghanaians until Secretary of
 
State Kissinger had made his final deci
sion on the Ghana program. This delay
 
meant that there would not be time to in
clude the loan component in the FY 1978
 
Congressional budgetary presentation.
 
The second PRP was submitted in September
 
1976 and reviewed by the Project Commit
tee on October 15, 1976. The committee
 
endorsed the grant portion of the proj
ect, but the newly included loan element
 
of five million dollars was not accepted
 
by either the Bureau for Program and
 
Policy Coordination (PPC) or the General
 
Counsel on grounds that it might be in
 
violation of Section 611(a) (1). It was
 
decided to send the PRP back to USAID/
 
Accra and to reconvene the Project Com
mittee review meeting to decide on the
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approval of the PRP with or without the
 
loan. In early December, the Executive
 
Committee approved the PRP with the condi-"
 
tion that the loan portion be investigated
 
and the PRP be resubmitted by March or
 
April of 1977.
 

9 
In early March 1977, the General Counsel
 
ruled that the activities planned no
 
longer constituted a design exercise and
 
that, consequently, the Government of
 
Ghana must contribute twenty-five percent

of the total project costs. Just how this
 
provision was to be met was the subject of
 
considerable discussion in AID/Washington
 
memos; yet in other AID projects this cri
terion usually has not proved too diffi
cult to satisfy.
 

* On May 24, 1977, a cable came in to AID/

Washington from the Mission indicating
 
"further technical difficulties with the
 
funding and allotments."
 

* 	The project implementation RFP finally
 
was published in the Commerce Business
 
DaiiZy on October 25, 1977, more than two
 
years after the 7pproval of the PID. The
 
AID contracts office had been trying to
 
obtain a satisfactory PIO/T and scope of
 
work from the Mission, for preparation of
 
the RFP, nine months earlier, in January
 
1977.
 

The striking thing about the fate of the Ghana
 
project within the review/approval process is that
 
the delays were due neither to major disagreements
 
nor to conflicting interpretations of marginal issues.
 
This project enjoyed the general support of all par
ties concerned with moving it through to approval and
 
implementation. However ambiguous AID procedures and
 
interpretations almost killed it.
 

A stronger indication that procedures are ig
nored or inadequately understood in certain parts of
 
AID/Washington emerges from the case history for the
 
two Upper Volta projects, which were reviewed during
 
a period of reorganization in the Africa Bureau. 
In
 
neither case was the General Counsel invited to the
 
Project Review Committee meeting. The upshot of this
 
bureaucratic error was that the meetings had to be
 
reconvened after considerable time had elapsed,
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delaying approval of both projects.
 
Many of the procedural problems appear to re

volve around the role of Project Review Committeds
 

within the Africa Bureau. In the Latin America
 
an issues paper
Bureau, a lower-level group prepares 


to be considered by the Development Assistance Execu

tive Committee. In the Africa Bureau, the Project
 

Review Committee has the authority to review and
 

recommend project approval.1
5 Projects with issues
 

that cannot be resolved by consensus in the Project
 

Review Committees, or that are in excess of ten mil

lion dollars, must be referred to a Senior Review
 

Committee.
 
The case of the Niger project raises doubts
 

about the effectiveness of a two-tiered committee
 

system. When the final PP was presented, the lower

level committee questioned the underlying philosophy
 

of the project, specifically asking whether it was
 

primarily an "experimental" effort or an "action"
 
who had not attended
project. The ission Director,16 


this meeting, reauested a second one, which was held
 

in November 1976. The outcome of the second meeting
 
the Mission Director to revise
was an instruction to 


done, and on March 18,
the Project Paper. This was 
1977, the Project Review Committee met again with
 

the Mission Director in attendance. When full agree

ment could not 1e reached in this session, an issues
 

paper was prepared for the Executive Committee.
 
The issues cacer r.ace it very clear that the
 

Corumittee remained dissatisfied with
Project Review 
the revised PP, and rnised three particular questions
 

that had to be resolved:
 

" 	Did the project represent a testing and
 
design phase of a multi.-phased, integrated
 
rural development project?
 

Was the project adequateiy structured to
" 

provide the project managers with the
 
information they would need to evaluate
 
and modify the individual project ele
ments?
 

Was this the project that AID/Washington
" 

had requested, in view of original bud
geting proposals that now seemed to have
 
been altered significantly, with spending
 
continued for a year beyond the original
 
limit?
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These questions were not peripheral, but were basic
 
to the entire assessment of the project. Despite
 
fundamental problems with these basic issues at thb
 
lower level, the Executive Committee decided at its
 
meeting of April 14, 1977, to approve the project.
 

The Niger experience calls into serious question
 
the appropriateness of dividing project review acti
vity between two levels since the resolution of is
sues took an inordinate amount of time. Between
 
December 1975, when the PP was first submitted, and
 
April 1977, it appears that no real progress was made
 
in resolving the principal substantive issues. The
 
Project Review Committee was strongly opposed to an
 
"action" project. The Executive Committee sided with
 
the Mission Director in favor of having an "action"
 
project.
 

On the basis of this observation, it is worth
 
askiDg what purpose is served by this division of
 
authority. A committee reviewing the work of the
 
Africa Bureau recently recommended that current review
 
procedures be abolished. They commented:
 

...people feel obliged to justify their
 
existence at committee meetings by talking
 
and defending positions, and such meetings
 
are an invitation to confrontation rather
 
than resolution of problems. If the review
 
committees were abolished, field repre
sentatives, accompanied by the Desk, would
 
be responsible for obtaining necessary
 
clearances and making appropriate changes.'7
 

The utility of this suggestion is shown in Chap
ter 9, along with other reflections on the review/
 
approval process.
 

ENVIRONMENTAL REVIEW
 

In June 1976 new procedures were introduced into
 
the AID project review system "to ensure that environ
mental factors and values are integrated into the
 
decisionmaking process and to assign responsibility
 
within the Agency for assessing the environmental im
pacts of AID's actions. '18  Currently, the Agency is
 
still grappling with the problem of implementing the
 
procedures in a meaningful way. For three of the
 
projects (Ethiopia, Niger, and Tanzania - VD), en
vironmental issues were raised in the course of the
 
review process. The handling of these issues indi
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cates that the guidelines for effecting the new pro
cedures are not fully understood in all quarters.
 

Under the new requirements, the environmental
 
office in each AID/Washington regional bureau must
 
make a recommendation, based on an Initial Environ
mental Examination (IEE) attached to the PID, about
 
whether any environmental consequences are likely to
 
arise from a particular project. This recommendation
 
forms the basis of a decision regarding the need for
 
further consideration of environmental issues. If a
 
"negative determination" is made, signifying that the 
project is not likely to have significant effects on 
the environment, no further consideration is required. 

If the review of toe PID indicates that the 
likelihood of environmental impact appears strong, 
steps will be taken to recruit an environmentalist 
for the completion of a more extensive study in the 
form of an Environmental Assessment (EA) or an Envi
ronmental Impact Statement (EIS). The latter is a 
highly specific document that must be written in a 
format dev:eloped by the United States Environmental 
Protection Agency. To date, the Africa Bureau has 
completed two EAs, with five more in process. Only 
one EIS has been prepared, which dealt with overall 
AID policy on the uso of pesticides.
 

Two issues caire up during the course of project 
review for the Ethiopia, Tanzania - VD, and Niger 
projects, regarding measurement of environmental im
pact. These were: 

" 	When should the environmental examina
tion be donle? 

* 	 How many environmental examinations are 
needed? 

The problem posed by the first question is simi
lar to that posed by the Section 611(a)(1) require
ments for projects following an evolutionary approach.
 
Given the nature of this approach, it is frequently
 
much more difficult to make a judgment at the time
 
of project approval regarding probable environmental 
effects, than with a conventional project whose de
sign constitutes a highly specific blueprint for pro
posed activities. In both Niger and Tanzania - VD, 
issues paper.- were prepared within AID/Washington 
calling for I-reparation of detailed environmental
 
examinations. Both projects had been designed to
 
include an initial phase of field-testing to identify
 
activities for subsequent phases.
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As far as the second question is concerned,
 
there appears to be some doubt about whether separate

environmental examinations are required for each
 
project activity. Here again the inclusion of a pro
vision for field-testing, often involving micro
projects to be supported with as little as $500 from
 
project funds, raises potentially serious questions.

In the Ethiopia project, doubts about the procedural
 
requirements for evaluating activities at the sub
project level were reflected in cable traffic between
 
the Mission and AID/Washington. The Missior. Airector
 
wrote that:
 

...separate 1EE [for] each sub-project
 
would mean under present rules AA/AFR ap
proval as many as 25 IEE's for this proj
ect in period 4-8 months. [The] chain [of]
 
events [for] each IEE from peasant asso
ciation, provincial development committee,
 
provincial administrator, Minister [of]

Interior or RRC/USAID, AFR.-DR, and AA-AFR
 
indicates impracticability of such proce
dure. 19 

For both questions, delegation of authority to
 
the Mission would seem to be the best way to obtain
 
sound answers. Long delays in project approval would
 
appear to be inappropriate when the broader environ
mental questions are imponderable. On the other hand, 
funds for specific activities should not be disbursed 
until it can be demonstrated that ;hat is proposed
will not have adverse environmental effects. The 
environmental staff in AID/Washington is currently 
very small; for example, the Africa Bureau has only
 
two staffers to review IEEs for about 100 projects
 
per year. Even if there were latitude for a signifi
cant buildup in staff, it is doubtful that it would
 
be cost-effective to involve AID/Washington directly

in all of the judgments required by activities in
 
projects using the process approach. Mission Direc
tors, by contrast, can be expected to follow project

development sufficiently closely to make environ
mental judgments as they are required.
 

QUALIFICATIONS OF TECHNICAL ASSISTANCE PERSONNEL
 

In both of the Tanzania projects, a fundamental
 
question arose regarding the type of background and
 
experience required of the individuals to be recruited
 
for project inplementation. This issue has potential
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bearing on all of the projects. The main obstacle
 
to its resolution is a sharp difference of opinion
 
regarding the most effective methods of communicating
 
with a target population of small farmers.
 

All of the twelve projects concerned rural devel
opment and, in one way or another, all of them aimed
 
at increasing agricultural production and income.
 
In the latter regard, the question posed during the
 
review process for both Tanzania projects was whether
 
project goals could be achieved more efficiently and
 
rapidly by recruiting individuals with primarily
 
agricultural backgrounds.>"
 

For rural development projects specifically
 
focusing on small farmer populations, the process
 
approach requires above all that the implementing
 
team be able to interact in both a learning and a
 
teaching capacity with small farmers. There is
 
clearly a need for various technical capacities to be
 
represented on the implementation team. Regrettably,
 
though, no single traditional discipline trains in
dividuals to implement the process approach. It be
comes necessary therefore to recruit a proper mix
 
of specialist and generalist skills for the teams
 
tnat carry out such projects in the field.
 

Both Tanzania 3rojects incorporated the process 
approach, and their designs called for implementation 
teams with a broader mix of skills than purely agri
cultural and technical specialties. In the final PP 
for the Farmer Training Project, however, a predomi
nant caoabiliv, .; requested at the iniwaiver was --

tiative of the Tanzania AID Mission -- to procure 
the exclusive services of the West Virginia Univer
sity/North Carcina Agricultural and Technical State 
University Consortium. This request encountered 
strenuous objections from the General Counsel, AID/ 
Washington. On January 7, 1977, the General Counsel 
concluded that the PP did not adequately justify the 
request for the waiver. On the contrary, he pointed 
out, the project called for personnel skilled in 
recruitment, training and evaluation, with expertise 
in organizational development, and knowledgeable and 
experienced in the dynamics of small farmer produc
tion. The General Counsel concluded: "to propose 
seeking a predominant capability waiver for an insti
tution so lacking in the basic skills necessary to 
carry out the project reveals a serious lack of con
cern or knowledge of basic U.S. contracting prin
ciples. ,, 

During the review of the Tanzania Village Devel
opment PP, agricultural specialists within AID/Wash
ington advocated that the project be implemented by
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technical assistance personnel with formal agricul
tural training. The original design proposed that
 
technical assistance be provided by rural development

specialists. 
The outcome of this challenge is still
 not determined, but will likely be something of a
 
compromise, including the addition of an agricultural

specialist position and the provision that the rural

development specialists have some agricultural train
ing or experience. The job descriptions of the tech
nical assistance staff were rewritten to include the
 
stricter qualifications. 22
 

In the Tanzania Farmer Training Project, these
 
objections to the skills and specialty composition

of the project team came at a very late stage in the

review/approval process. 
 The objections represented
 
an attempt to return the project to its "first prin
ciples," reversing Mission-induced modifications.
 
The fact that Lhe "first principles" were part and

parcel of the process approach is secondary and does
 
not imply a judgment that the review system func
tioned adequatel>. More important is the evidence
 
that mechanisms exist that can substantially delay

approval and implementation of projects on specific

technical grounds, after design completion. The

material question, then, 
is whether those mechanisms
 
serve any useful purpose. They relate to a more
 
general issue, namely, the diffusion of authority

within the review/approval system, and its 
conse
quences for projects that must move through the sys
tem. An attempt to resolve that general issue is
 
made in the reflective discussion of the approval
 
system in Chapter 9.
 

CONFLICTS OVER DESIGN METHODOLOGY
 

Among the twelve projects reviewed in this re
port, the Afghanistan project encountered the greatest

resistance within the AID review/approval system.

That resistance was ultimately strong enough to fore
stall approval, on the grounds that the project de
sign methodology was 
technically inadequate. This
 
position was maintained by the Office of Technical
 
Support of the Near East Bureau 
(NE/TECH) in AID/

Washington, whose views eventually prevailed over
 
those of the Mission and the original design team.
 
Since NE/TECH was 
kind enough to offer comments on
 
the draft version of this report, an attempt will be

made to highlight the main points at issue in the
 
case.
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Having previously completed an evaluation of the
 
Afghanistan Rural Works Project, DAI was asked, as a
 
follow-on, to design an integrated rural development
 
(IRD) project that was to become an amendment to the
 
Rural Works Project. It was possible to carry out an
 
extensive design effort, and findings from observa
tions and surveys in the field indica-_ed that an
 
evolutionary, process-oriented approach was needed.
 

In this instance, unlike others where DAI staff
 
actually helped to write Project Papers, a study was
 
produced outlining the design for a pilot district
 
development project. It did not meet all PP format
 
requirements and did not specify the implementation
 
arranqements (since the latter had not been agreed
 
upon prior to the departure of the design team).
 
The Mission used this study in preparing an amended
 
Rural Works PP, in which support for IRD activities
 
in Mohammad Agha District was one of three components.
 
DAI also spent some time at AID/Washington going over
 
the proposal in an attempt to clarify and expand upon
 
some of the issues raised by the field report and the
 
Project Paper.
 

The fundamental premise of the design was that 
exploratory work had to be done to determine how to 
intervene in local Afghan communities, and that when 
this determination was made, field-testing of possi
ble interventions could be undertaken within those 
communities. It was argued that the knowledge base 
in Afghanistan was so weak that project activities 
and outputs could not be specified in elaborate de
tail during the desian phase. 

Over the course of the next six months, a sus
tained and ultimately successful challenge to the 
project was mounted by NEiTLCH. On May 11, 1977, the 
Mission capitulated to what is assumed was AID/Wash
ington's implicit rejection of the project and wrote
 
a second PP amendment, which eliminated the IRD as
 
designed by DAI and originally put forward by the
 
Mission. In its place was a single planning advisor
 
who was to decide, in effect, what to do next. 

The key issues and the nature of th' principal
 
objections raised turned on NE/TEC11's view that the
 
DAI study and the resulting amended PP had these
 
weaknesses:
 

o 	 Insufficient information on local insti
tutions, economic relationships, resource 
distribution and use, etc., to furnish 
a realistic guide for an AID-supported 
project; 
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" 	Incorrect "experimental" methodology,
 
which had to be corrected by the selec
tion of both a different district for the
 
project, and a second, "control" district,
 
and a design to accommodate specifications
 
appropriate in classical "experiments";
 
and
 

• 	Inappropriate design components, includ
ing over-ambitious technical assistance,
 
over-complex activities, and unrealistic
 
demands on the Afghan bureaucracy (to
 
relocate from Kabul, decentralize deci
sionmaking, and undertake dramatic new
 
initiatives in underdeveloped rural dis
tricts).
 

The first two objections can be met without much
 
difficulty. DAI addressed the first in a meeting
 
with NE/TECH, arguing that the field study offered
 
more knowledge and insight on rural development prob
lems than had previously been assembled for any dis
trict in Afghanistan. The fundamental question in
 
reviewing the project design, therefore, was decid
ing when enough information had been collected. The
 
Mission's views on this subject were stated in a
 
cable: "The purpose of the... experiment is to pro
vide answers. If answers are already available,
 
there is no need to experiment. ,23
 

DAI did not become involved in debate over the
 
second issue until after the fact. In early April
 
1977, a specialist from NE/TECH arrived in Afghani
stan with the assignment to resolve outstanding ques
tions affecting the project. Because the project had
 
been billed as "experimental," this specialist in
sisted that it should have been designed along formal
 
scientific lines. He complained that adequate mea
sures had not been taken to control for external var
iation, and that insufficient attention had been
 
given to the selection of a "representative' area in
 
Afghanistan for the project. The latter point, he
 
emphasized, was essential if the results of the proj
ect were to be replicated in other districts. If
 
anything was to be learned for such replication, it
 
would also be necessary to select a second district
 
for control purposes, so that the course of rural
 
development in the two districts could be rigorously
 
compared.
 

At a technical level, there was no justification
 
for presuming the existence of a "representative"
 
district. The specialist misjudged the potential of
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the project's information system, through which it
 
would be possible to compare adaptive and non-adaptive
 
behavior within the district itself. Meaningful'

"controls" could be established to permit the inter
pretation of field tests in small group settings,
 
which was the appropriate .evel for activities to be
gin.
 

These difficulties may have stemmed from too
 
literal a reading, on the part of the specialist and
 
others in AID/Washington, of the characterization of
 
the project as an "experiment" and too general an
 
explanation of the adaptive field-testing methodology
 
in the DAI study. An extended discussion of this
 
issue, and some guidelines on the operational mean
ing of "experimentation," are presented in Chapter 7.
 
In any event, these demands caused considerable con
fusion in the USAID Mission and produced an indeci
sive response, which further slowed the project's
 
progress through the review/approval system.
 

The third issue, concerning appropriate design
 
components, is one upon which professionals are
 
likely to disauree. If one client within AID had
 
firmly decided that the project was too ambitious,
 
DAI could have provided a scaled-down version utiliz
ing a more gradual, lower-profile approach. One
 
possible source of this objection was NE/TECH's un
certainty that the Mission's desire for a large and
 
visible country program was appropriate. Yet the
 
thrust of the project as designed was limited to one
 
district, with planning assistance at the provincial
 
and national levels, to include four technical assis
tance personnel, not a large percentage increase for
 
the overall USAID complement in Kabul.
 

The P.'ission felt that NE/TECH intended to force
 
the retraction of the project as designed. If so,,it
 
was successful. 'NE/TECH insists that its questions,
 
requests for more information, and insistence upon
 
methodological chances were part of a necessary re
view role to ensure that AID's money would benefit
 
the rural target population. Thus the mission was
 
characterized as overreacting, since the first PP
 
amendment was never actually rejected or disapproved.
 
The end result was, however, a "rejected" project,
 
since the final revised PP (approved on August 26,
 
1977) virtually elminated the IRD component. This
 
part of the project was reduced to the provision of
 
one planning advisor to: (1) help develop an area
specific rural development strategy, and (2) give
 
the Mission access to the organizational survey of
 
rural development activities in Afghanistan. For
ward action in the field had not begun thirteE:l months
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after the original design team departed Kabul.
 
One real problem in determining the reasons for
 

the difference in perceptions is the undefined na-"
 
ture of the AID/Washington approval process. In the
 
past projects have often been delayed by endless re
quests by AID/Washington for "more data" before pro
ceeding to the next phase (which may be redesign) and
 
major changes in project thrust.21  This may sometimes
 
reflect uncertainties within the line of command, in
 
which case diversionary tactics rather than direct
 
attack ensure the best chance of winning bureaucratic
 
battles. In the case of Afghanistan, even if it was
 
not the intent of NE/TECH to kill the project, the
 
signals sent to the Mission gave that distinct im
presseion and were so interpreted. The fact that the
 
Afghanistan case did happen suggests that devising a
 
review/approval process using better defined command/
 
decision functions would help Missions to interpret
 
technical responses to project submissions.
 

Rationalization of the Washington review and
 
approval process is needed. Is Afghanistan an in
stance of AID/Washington intervening to stop a "bad"
 
project, either by rejecting or fundamentally revis
ing it? Or is this a case of a Washington bureau
 
merely attempting to ensure that its assumptions and
 
priorities are included in the specifics of project
 
design? What should be the responsibility of the
 
Technical Support Office? Does it speak for AID/
 
Washington (as the frustrated Mission staff appar
ently believed)? What might have happened if:
 

* 	NE/TECH Lad continuity of staff assigned
 
to the project, to prevent inconsisten
cies in policy and communications to the
 
field?
 

e 	The Mission had senior leadership will
ing and able to take the case above the
 
technical lavel, and professional staff
 
able to meet the challenge of the NE/
 
TECH specialist? and
 

* 	All parties, including DAI, had been
 
assembled in a room to iron out method
ologies and design differences?
 

Since these questions are hypothetical, only
 
speculative answers are possible. The odds are
 
strong, however, that the Afghanistan project would
 
have been salvaged; although salvaging would have
 
been time conswning and, in the absence of a clearly
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defined decision process, would still have meant
 
securing agreement across a wide spectrum of groups
 
about what exactly should be done. Instead, it don
sumed $50,000 of AID's money studying a district
 
whose selection was first approved by AID/Washington
 
and then changed for the wrong reasons. It overmatched
 
an experienced rural development staff in NE/TECH with
 
an underequipped Mission to the point that the Mis
sion could not sustain a dialogue or participate in
 
the debate. Most important, it stopped any forward
 
progress in bringing AID-supported development to
 
rural Afghanistan. Chapter 9 reflects upon the possi
bility of restructuring the AID review/approval sys
tem so that the experience will not be repeated in
 
future projects.
 

OTHER OBJECTIONS
 

A series of miscellaneous concerns are reflected 
in the approval of several projects, which are either 
unique to the project design or represent unantici
pated political problems. The Upper Volta Oncho Proj
ect is an example of the former. This project in
volved the resettlement of villages that had been 
freed or onchocerciasis (river blindness). At the 
time that the PR? was written, the deslgcn team inves
tigated the health hazards of resettlement and was 
assured that, although spraying for fly eradication 
had not tak:en :iace in the proposed area, it would 
begin at the tie o: t:ie scheduled resettlement. 

The r.ec -.;a s designed after verifying that 
the on.no ei program was on schedule. The 
question o det.rminino, when an area would be con
sidered read': for resettlement was not raised until 
the fourth PP review, eight months after the Project 
Paper was submitted. At this time, the Mission was 
asked to supply a status report on the WHO Oncho Con
trol Program. Criteria had been developed by the 
Oncho Control Program for evaluating when an area was 
free of onchocerciasis, based on entomological data 
(fly counts), rather than epidemiological data (dis
ease transmission), since the latter would take sev
eral years to verify. The Mission recommended that
 
the project be approved immediately and that the
 
Oncho Control Program certify that an area was free
 
before project funds would be coniitted for resettle
ment. The Mission also determined that most of the
 
area would have met the established criteria by the
 
time the project began (August 1977). This satis
fied AID/Washington. 2
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This problem was only resolved when AID/Washing
ton agreed to use the quantitative measure of health
 
safety established by the WHO Oncho Control Program
 
as a basis for initiating project activities. It
 
should be pointed out that this potential health ha
zard is extremely difficult to evaluate and that the
 
entomological criterion, while second-best, has sat
isfied other donor agencies that have resumed re
settlement assistance in the area. The curious as
pect of this case is how something so fundamental to
 
project success was seemingly overlooked during the
 
design as well as much of the review process.
 

There are three projects that experienced delays
 
in the approval process due to unanticipated politi
cal problems: the human rights issues raised by the
 
new Administration, and a policy review of relations
 
with one country.
 

One of these, the Chile Farm Management Project,
 
has been delayed indefinitely; all Agency assistance
 
to the country has been suspended until the human
 
rights questions can be resolved. The project was
 
approved, however, during the Development Assistance
 
Executive Committee (DAEC) review a month after it
 
was submitted. At this writing there is no indica
tion of when Agency assistance might resume in Chile.
 

The other case affected by human rights consid
erations was the Ethiopia Rehabilitation Project.
 
Here the delays were temporary. The mini-PP was sub
mitted in April 1977. In May, representatives of the
 
State Department and the Policy Bureau in the Agency

concluded that Ethiopia had violated the hunan rights
of its citizens. This decision was manifested in 
meetings of the World Bank, where the United States 
voted negatively on a lc:in recommended for Ethiopia.
When it came up again shortly thereafter, the United 
States abstained during the vote. 

This was ultimately resolved by concluding that 
Ethiopia had not violated the minimum standards for 
human rights. The issue was complex. People had 
been jailed or killed without benefit of trial; yet 
the revolution had increased the real freedom of many 
of the poorer people. A rapid resolution of the prob
lem was further complicated by restrictions placed
 
on the amount of communication between the Mission
 
and AID/Washington. Still, compared to other projeuts,
 
the delays were minimal. The entire review and reso
lution of the human rights question in Ethiopia took
 
about one month.
 

The last political delay to be discussed took
 
place in Ghana. While the District Development Proj
ect was being designed, the Government of Ghana
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revoked an invitation it had extended to Secretary
 
of State Kissinger to visit the country. In response,
 
U.S. Government policy toward Ghana was extensively
 
reviewed, briefly holding up approval of all new pro
grams for that country.
 

I In Chapter 9 overall reflections on appropriate review/ap

proval processes are presented, giving consideration to steps
 
already taken by AID to streamline the system. Particular em
phasis is placed on what is needed to move projects based on a
 
process approach through approval to implementation.
 

2 For a further discussion of the relationship between quality
 

of project design and what happens during the review/approval
 
process, see Chapter 5.
 

3 See Annex A for a more detailed discussion of the legislative
 
history.
 

Foreign Assistance Act of 1961, Amended Part III, Chapter I,
 

General Provision.
 

Memo from GC/AFR on "Entente Livestock II," February 20,
 
1976.
 

6 Ethiopia, Ghana, Niger, Tanzania - VD, and both Upper Volta
 

projects.
 

7 The Tanzania - VD project was approved in July 1978.
 

8 Cables from AID/Washington, 6/12/77 and 6/16/77.
 

9 From a review of the unclassified cable traffic during this
 
period, it appears that there were other forms of communication
 
between AID/Washington and the Mission. Probably AID/Washington
 
was providing the Mission with reasons for the delay in project
 
approval and with details of what the Mission Director would
 
have to do with the new authority delegated to him in order to
 
comply with the statutes of the Foreign Assistance Act. Later
 
cable traffic suggested that AID/Washington did not challenge
 
the Mission Director's authority to approve the project, but
 
did attempt to provide him with guidance on what Mission Direc
tors shoulC. :o to comply with statutory regulations. Such
 
specific instructions were not included in the new directives
 
sent to the Mission Directors.
 

10 Section 611(a) (1) does not specify who within the Agency is
 

.sponsible for compliance. Moreover, it relates to the obli
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gation of funds and not to the authorization of funds. It is
 
possible therefore, to get a project approved and authorized and
 
then delegate to the Mission the authority to determine com-.
 
pliance with Section 611(a)(1).
 

11 Cable USAID/Ouagadougou to AID/Washington, 10/30/76.
 

12 "Obligation" is the language of the Foreign Assistance Act.
 
Since this is the act that requires adequate prior planning, it
 
is the "obligation" of AID monies that is considered under the
 
heading of 611(a) (1).
 

13 This increase is not reflected in the tables and calculations
 
in this document, since the total was reached after June 1978.
 

I4 The anguish such interminable delays cause a field mission
 
attempting to assist a cooperating country is illustrated by

the Tanzania example. Upon receiving the cable from Washington

calling for new 611(a)(1) planning, USAID responded directly to
 
the Deputy Director of the Africa Bureau, Haven North:
 

Subj: Completion of ARP/VDP Design - 621-0143
 

Refs: A. State 011808 B. State 009349
 

1. Per Reference B and your offer of help unravel 
"undue
 
delays" in AID/W support efforts, we have a problem.
 

2. In September, USAID Assistant Director and Agricul
tural Economist participated in 
PC and EPRC reviews of
 
subject project. 
 During EPRC meeting we agre'ed to stipu
lations regarding 611(a) requirements for road and water
 
activities since these caused concern. 
Mission and REDSO
 
are well on way to completing these components and under
stood AID/W was to prepare authorizing memo containing
 

conditions agreed at EPRC.
 

3. Now we ':eceive Reference A reporting on PC meeting
 
held over one month ago that raises whole new design and
 
procedural issues regarding 611 requirements for agricul
ture 
and other economic activities and levying upon Mis
sion further extensive design work. We under impression
 
that first PC meeting last September was for purpose of
 
identifying totality of issues for final 
resolution at
 
subsequent EPRC referenced paragrah 2 above. 
 None of
 
these new issues were raised in any way during PC or
 
EPRC meetings. Also, in view February approval date
 
given to Prime Minister during your December visit, we
 
very surprised these new 
tasks have been imposed. Fol
lowing your visit, both Prime Minister and regional
 
officials anticipated technician arrival by July. In
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fact, Tanzania Government has already obtained housing
 
and office space. If AID/W insists on pursuing this very
 
difficult course of action and unexpected, spontaneously
 
growing list of design requirements, we foresee project
 
obligation may not occur at any time in FY 1978. By
 
their very nature, agricultural production and other
 
economic activities will vary greatly in view myriad
 
village agriculture and alternative income-generating
 
enterprises now underway in the three districts.
 

4. 611(a) planning for agricultural production and other
 
economic activities can only be done in any reasonable
 
way during Phase I of project during which time data to
 
be gathered and project activities identified for dis
trict programs. Besides involving several additional
 
person-months of work, we believe that attempting to
 
provide this information prior to completing of District
 
plans prejudices outcome of Phase I and destroys Mission
 
intent to base project upon local initiatives. AID/W
 
must decide whether it supports genuine village decision
 
making (Title IX) or AID planning and control. The
 
former follows the Congressional mandate, Tanzania
 
Government decentralization and original project design.
 
The latter represents AID traditional and out of date
 
way of doing business. The two approaches are incom
patible.
 

5. Very concerned that 611 and other legal requirements 
will continue to tie up Bureau with effect that it im
possible to get project approvm- in less than one year 
from time of PP submission, as was recently the case 
with USAID/T seed and research PP revisions. There 
rimply must be better way to get projects moving. Since 
Bureau on record that this project first priority among 
FY 78 new starts, we know you share our interest and 
that of -anzania :overnrent to proceed as rapidly as
 
possible.
 

6. Action requested: As minimum, request you press to
 
secure late March authorization total project with Mis
sion Director given authority to approve 611 for agri
culture and other activities. Allotment of dollars 1.9
 
million to follow so that Phase I planning and procure
ment road and water equipment can proceed. Using work 
already done on roads and Remington data on 611 water 
component and with Depp assistance, Mission will rewrite
 
relevant portions of PP for Depp to handcarry end of
 
February. Once Phase I completed, Mission Director can
 
make determination regarding satisfaction 611(a) re
quirements prior to obligation FY 79 funds for imple
mentation agricultural and other remaining activities.
 

85
 



7. Following your answer this appeal, Mission will re
port back to Prime Minister and regicnal officials re
garding likely commencement project activities so that
 
Tanzania Government expectations do not continue to ex
ceed our ability to respond. Walker (Dar es Salaam 272,
 
23 January 1978).
 

The technical assistance team may be in place (if all goes well)

in April 1979, twenty months after completion of the first Proj
ect Paper.
 

15 A directive in the Africa Bureau now requires that the Execu
tive Project Review Committee be chaired by the Division Direc
tor, presumably to invest it with more authority.
 

16 
 For purposes of consistency, Country Development Officers
 
and Regional Development Officers in Sahelian countries are
 
referred to as Mission Directors.
 

17 See Project Development in East and Southern Africa, op.
 
cit., p. 74.
 

18 Part 216, "Environmental Procedures," Rules and Regulations
 
of the Agency for International Development, Federal Register,
 
June 30, 1976.
 

19 
 Cable USAID/Addis Ababa to AID/Washington, 7/5/77.
 

20 Regarding Tanzania Farmer Training Project:
 

Dar es Salaam cable 0833, March 9, 1976
 

Ref: (a) State 54770, (b) DAR 0813
 

1. Mission staff believes issues and misunderstandings
 
that have arisen from Project Papers can be boiled down
 
to the skills desired of the technicians stationed in the
 
MATIs.
 

2....Believe Mission and Tanzania Government have mutual
 
understanding of these skills. 
Below is the job criteria
 
as rewritten by the Ministry of Agriculture:
 

'As pointed out earlier, the critical USAID input
 
will be the four technical experts assigned to the
 
partcipating MATIs. These experts will be a part

of the regular staff assigned to the farmer train
ing wings. At each participating MATI, the tech
nical expert will: 
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Help design the research effort necessary for build
ing an understanding of farmer behavior;
 
Assist the various Tanzanian institutions in test
ing various training and extension methods, and the
 
different technological packages;
 
Train the MATI staff and students in data collec
tion and analysis techniques as well as provide in
puts into regional and district planning; and
 
Assist as part of the MATI team in dispensing tech
nical assistance of an appropriate nature to the
 
villages concerned.
 

'The technical expert should have a basic agricul
tural background and experience in two-way communi
cations, data-gathering techniques, and the analy
sis of research data. To maximize their effective
ness, they will have to be well integrated into the
 
M.ATI staff.
 

'Major criteria for the selection of these tech

nical experts include:
 

Four to six years experience as an agricultural or
 
rural development specialist. The individuals
 
selected must have an understanding of traditional
 

farming systems and experience in introducing
 

changes into these systems.
 

The individual must also have experience in the de
sign and conduct of farmer and extension worker
 

training programs.
 

Background in applied research methodology, to in
clude experience in the design of data collection
 
instruments and in the analysis of the data coi

lected. The individual must be able to assess the
 

capabilities of the MATIs and other Tanzanian in
stitutions for doing this type of work, and to
 
develop a program within these capabilities.
 

Academic background should include a minimum of
 

M.S. degree with a preference given for Ph.D. The
 
individual should have one degree in agriculture
 
with supporting studies in economic development,
 
sociology, applied anthropology or communications.
 

Language capabilities in Swahili. This will facil
itate communication with staff and farmers and al
low closer monitoring of training and research pro
gram. Provision for language training for staff
 
members and their spouses is included in the project,
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though if possible, Swahili speakers should be re
cruited.
 

Willingness to live and work under Tanzania MATI
 
conditions.
 

3. While this includes both social science and produc
tion aspects in original proposal the emphasis has been
 
shifted from data gathering to agriculture production

though we emphasize both parts are to be fully imple
mented in the project.
 

4. Reason for Ministry of Agriculture position known
 
to [Mission] Director ....
 

5. In order to assure social science/data collection
 
activities receive desired emphasis, Ministry of Agri
culture has agreed to a fifth project position to be
 
stationed in Dar. 
 The skills of this individual posi
tion would be along the lines of the bio-data sheet
 
presented to Ministry of Agriculture. Esst.ntially this
 
means social science/rural development capabilities

with agriculture production not essential. 
 He would
 
oversee and work with the MATIs and U.S. technicians
 
on the data gathering team....
 

6. We believe this to be a workable solution if right

people are recruited and urge acceptance.
 

[Cable abbreviations have been spelled out for clarification.]
 

Regarding Tanzania Village Development Project,
 

Dar es Salaam cable 3733, September 13, 1977
 

Ref: State 216795
 

9. Concerning paragraph 
 F of the referenced telegram
 
we agree balance in manpower may need adjustment and
 
concur agriculture skills of prime importance. Can dis
cuss.
 

[Cable abbreviations have been spelled out for clarification.]
 

Memo from General Counsel to AFR/DR 1/7/77. The Farmer Train
ing Project was subsumed into the Agricultural Manpower Devel
opment Project, which was being implemented by this consortium.
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22 
 One group in the Agency advocated hiring agricultural spe
cialists. In contrast the PP recommended hiring individuals
 
with training in the dynamics of rural development, of which
 
agricultural training is but one aspect. This issue will only
 

be resolved when the technical assistance team is actually
 
selected from among the competitive bidders. (Proposals were
 
submitted January 24, 1979.)
 

23 Cable USAID/Kabul to AID/Washington, 5/7/77. This is cer

tainly not to argue that the design was flawless or that the
 
output of the study perfectly suited the needs of the Project
 
Paper.
 

24 The reader is again referred to Project Development in East
 

and Southern Africa, op. cit., p. 73, for a discussion of the
 
use of the techniques in the Africa Bureau. The reader is also
 
referred to the literature on bureaucratic dynamics for a dis
cussion of this tactic (E. Bardach, op. cit.).
 

25 This process involved a series of meetings of AID/Washington,
 

USAID, WHO, and Government of Upper Volta representatives, and
 

consumed five additional months.
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CHAPTER 4
 
ORGANIZATION AND IMPLEMENTATION
 

INTRODUCTION
 

Although design work for several projects was
 
performed in 1975 and early 1976, only three of the
 
twelve projects under review have an implementation

history to allow insights to be drawn. One is the
 
Colombia Small Farmer Development Project, for which

the loan agreement was signed in June 1976 and imple
mentation activities started by the host country in
 
January 1977.' The second is the Zaire North Shaba
 
Project, for which approval was obtained in September

1976 and implementation begun (in the sense that a
 
technical assistance contract with DAI was signed) in
 
July 1977. 
 The third is the Ethiopia Rehabilitation
 
Project (Gamo Gofa) with pre-implementation technical
 
assistance initiated in mid-September 1977.
 

This chapter has two major sections. In the
 
first section, the organizational arrangements for
 
the implementation of the twelve projects are de
scribed briefly,with specific reference to the main

options for structuring projects in developing coun
tries. Because of the complexity of this issue, as
 
well as 
the necessary reference to the literature and
 
projects outside the sample, the discussion of the
 
problems of organizational arrangements is in Chap
ter 8.
 

In the second section, implementation problems
 
are considered from the vantage point of the begin
nings of implementation in the three projects under
way. Here the problems of making the projects work
able are examined with a view to improving project

design. 
Even with only three cases, many difficul
ties appeared, suggesting the need for implementing

analysis as 
a critical study area in development
 
assistance projects.
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ORGANIZATIONAL ARRANGEMENTS FOR IMPLEMENTATION
 

Appropriate arrangements for project organiza"
 
tion must be based on the project context. Identical
 
formal arrangements can function quite differently in
 
dissimilar environments or with dissimilar people.
 
Nevertheless, by looking at the basic management
 
structure and operating responsibilities of the
 
twelve projects, it should be possible to identify
 
certain basic patterns.
 

In dealing with governments and development
 
organizations in Third World countries, project or
ganization options are limited. The organizational
 
strategies used in the twelve projects under review
 
can be classified as follows:
 

" 	Working through traditional line mini
stries (usually the Ministry of Agricul
ture) at the national level, with mini
stry staff located at subnational levels
 
to carry out project activities;
 

" 	Working through subnational governments
 
or government agencies, whose staff serve
 
to carry out project activities;
 

* 	Working through integrated development
 
agencies at the national level, with sub
national arms that coordinate and/o:
 
carry out project activitiej; or
 

9 	Working through special project manage
ment organizations created for the unique
 
purpose of implementing the project.
 

Table 4.1 shows how the twelve projects under review
 
fit into these four categories.
 

The Ethiopia Rehabilitation Project offers one
 
example of implementation arrangements that appeared
 
straightforward during the design phase. The activi
ties were to be carried out by a subnational govern
ment -- the province -- although coordinated with the
 
work of the national Relief and Rehabilitation Com
mission (RCC). Four months into the pre-implementation
 
phase, the organizational arrangements have evolved
 
into something far more complex.
 

The pre-implementation project was to provide

development assistance to one part of a province,
 
approximately fifty percent of the total area, through
 
the establishment of a Provincial Development Office
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TABLE 4.1 

ORGANIZATIONAL ARRANGEMENTS 	 FOR PROJECT IMPLEMENTATIONs 
FOUR BASIC MANAGEMENT STRUCTURES
 

(1) 	 (2) (3) (4) 

National-Level Subnational lhtional-Level Managemnt

Prolect Ministries Agencies Agencies Units
 

Afghanistan x
 

Tategrmted Project 

Chile X
 

Colombia x
 

Ethiopia X
 

X
 

Haiti X
 

Nigera 


Ghana 


X
 

Tanzania - FT X
 

Tanzania - VD 	 x
 

Upper Volta 	- OP X
 

Upper Volta - WP X
 

Zaire 
 x
 

Column; (1) 	 Traditional national-level line ministries operating through
staff at subnational levels. 

(2) Subnational governments or government agencies operating through 
local staff.
 

(3) 	 Integrated national-level devalopment agencies that coordinate
and/or carry out project activities through their own staff at 
subnational 	levels.
 

(4) Specially created project management organizations. 
a The Niger project was designed with a focus on decentralization, but rede
signed and approved with more power concentrated in the national-level agency. 
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(PDO). The PDO acts on behalf of the entire pro
vince, while USAID/Addis supports operations in one
 
portion of the provInce. This particular area was
 
chosen to coincide vith the operations of the line
 
agency, the RRC, which had originally signed the
 
Project Agreement. There is and remains an unclear
 
relationship between the PDO and the local activities
 
of the RRC, and the latter is not in complete harmony
 
with the Revolutionary Campaign and Development Com
mittee, which has overall policy responsibility for
 
Government activities in the province. The PRP de
sign team had correctly gauged that, to be success
ful, the project must operate under the overall um
brella and airisdiction of the Provincial Committee.2
 

This has been the actual organization during pre
implemen-ation, with the PDO and the Rural Develop
ment Specialist established as an official arm of
 
this Provincial Committee.
 

The project requires close cooperation with the
 
RRC Office, since the latter has gasoline, the fund
ing release authority for the USAID/Addis grant (for
 
administrative costs), and contact with and knowl
edge of the outlying ethnic groups (peasant associa
tions) in remote Southern Gamo Gofa. The project, if
 
it operates as it should, nopes to use the PDO to
 
coordinate all development activities in a way that
 
will return the policy committee and the RRC to a
 
cooperative working relationship. It is not a
 
straightforward or easy set of initial working rela
tionships.
 

The USAID grant can be interpreted as restricted
 
to portions of two of the four districts within the
 
Province of Gamo Gofa, which presents interesting
 
possibilities for conflict and confusion. The Pro
vincial Policy ConmiLttee, seizing upon the concept of
 
integrated , mutually supporting development activi
ties, has assigned its only non-specific office to the
 
PDO -- the motor pool, including vehicle maintenance.
 
This gives the PDO transportation for work in the
 
grant area; it also tasks the PDO with providing
 
transportation and maintenance for areas of the pro
vince outside those included in the grant. This
 
action by the policy committee is not duplicity: the
 
line agencies are charged for transport and main
tenance services, including a surplus over cost (cer
tainly not a "profit" in socialist Ethiopia), which
 
is to be added to the budget of the PDO. A wiser
 
solution, seen from the vantage point of four months
 
into the pre-implementation, would be for the grant
 
to specifically rather than de facto support the
 
overall PDO, with subproject funds limited to Southern
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Gamo Gofa. These details and complexities were not
 
foreseen in the project design.
 

In the Colombia Small Farmer Development Project,
 
personnel shifts at the policy level, after the proj
ect design had been completed, have resulted in a
 
decision by ICA to implement this project through its
 
existing (traditional) line divisions, with the
 
thought that, if the new methods are successful, they
 
would be more easily integrated into other ongoing
 
operations. The original plan, which was to have
 
special units undertake implementation and evaluation,
 
has been rejected by senior management. The result
ing diffusion of decisionmaking responsibility through
out ICA has further weakened the experimental nature
 
of the project. Because it amounts to one more task
 
added to the duties of field supervisors, this proj
ect will tend to resemble closely ongoing activities
 
undertaken by this research and extension institute.
 

One of the major lessons, by the implementers,
 
is the tremendous importance of arriving at optimal
 
organizati6hal arrangements for project implementa
tion. The arrangements must fit into the administra
tive structure of the host country in order to promote
 
effective implementation of the project as designed.
 
The Strategies report made little mention of this
 
issue, but subsequent work has made it apparent that
 
the question of "how to do it': is also a question of
 
"how to organize to do it." The answer is not al
ways readily apparent. Chapter 8 discusses the ques
tion of organizational arrangements for implementa
tion in greater detail, considering the selection of
 
a management structure appropriate to the project's
 
environment and assignment.
 

THE NEED FOR IMPLEMENTATION ANALYSIS IN AID'S
 
PROJECT DESIGN
 

Implementation analysis, in the context of devel
opment assistance,should be the comparative study of
 
implementation problems, their causes, and solutions
 
for individual projects. This calls for a careful
 
matching of the needs of the project -- resources,.
 
commodities, technical assistance, transportation,
 
budget flexibility -- and the delivery capacity of
 
both the development assistance donor and the host
 
country implementing agencies. There is a knowledge
 
void on this subject: the sadder-but-wiser lessons
 
have not been documented across projects and incorpo
rated into the development literature.3
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The organizational issues discussed in the pre
vious section can create serious problems in project
 
implementation. In Colombia, Zaire and Ethiopia, the
 
following additional problem categories surfaced as
 
being important:
 

* 	 Selecting appropriate technical assis

tance;
 

* 	 Overly optimistic implementation plans;
 

" 	 Inadequate implementation incentives
 
within AID;
 

* 	The release and use of project and con
tract funds;
 

" 	 Problems of continuity (AID, host country
 
and technical assistance staff); and
 

* 	 The need for AID's leverage in realizing
 
project obje.:tives.
 

Selecting Appropriate Technical Assistance
 

In the three projects under implementation --

Colombia, Zaire and Ethiopia -- there are striking
 
contrasts in the need for 'actual and perceived) and
 
the arrangements to provide appropriate technical
 
assistance.
 

The host country implementing agency in Colombia,
 
ICA, is staffed with numerous Ph.D.-holding special
ists and even more master's degree holders, many edu
cated in the U.S. but an increasing number from ICA's
 
own graduate school. Given this predominance of
 
locally available talent, including staff with direct
 
experience in small farmer development programs, two
 
distinct categories of technical assistance were pro
posed:
 

* 	Assistance in the development of informa
tion systems necessary to generate con
clusions from the testing of various proj
ect components. ICA's experience in
 
evaluation was fairly routine, limited
 
to 	post-project reviews. The project de
signers believed that this project would
 
need a far more innovative system of on
going review, and scheduled up to thirty
 
person-months of social science special
ists into the project.
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e 	 Short-term technical expertise in vari
ous aspects of agronomy, water utiliza
tion, appropriate technology, and other.
 
related fields where constraints to in
creasing small farmer productivity and
 
income might arise.
 

In the final stages of negotiation prior to the
 
submission of the Project Paper, the AID project
 
officer changed the technical assistance funding from
 
a grant to a loan, thus reducing the amount of Colom
bian local currency support needed for the project.
 
AID traditionally limits the amount of grant-funded
 
technical assistance for the more developed countries,
 
but there had been no previous concern regarding the
 
grant portion of the Colombia project. The host
 
country implementing agency has not drawn upon any of
 
the technical assistance funds, and has not had the
 
internal capacity or the incentives to implement the
 
project as designed, particularly the information and
 
monitoring aspects so critical to the adaptive field
testing of various project components.
 

In Zaire the technical assistance was grant
funded under a contract paid by AID in dollars. The
 
specifications called for a team of nine, later in
creased to ten professionals, permanently stationed
 
in Zaire, and an additional forty person-months of
 
short-term assistance and home office support. The
 
Project Agreement was signed on September 30, 1976,
 
and the request for proposals was issued on February

25, 1977. The search for a contracting organization
 
was as thorough and competitive as any in AID's recent
 
history. The review of the proposed technical assis
tance team included:
 

a 	Individual interviews with the proposed
 
team members by a seven-person review
 
staff, including a representative of the
 
Government of Zaire. Three separate
 
interviews with each person were taped
 
for the use of reviewers who were not
 
present at the time.
 

* 	Team interviews, which were videotaped
 
in a formal project approach and problem
 
solving setting.
 

o 	Three successive calls for revisions in
 
the submissions, including personnel,
 
timing, work plans, approach, and
 
methodology.
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As a result of the interviews, the GOZ repre

sentative decided that one specialist proposed for
 

long-term assignment was unacceptable. Prior to the
 

project team's departure, an additional long-term
 
specialist dropped out, leaving two vacancies. DAI,
 
which received the contract to provide the technical
 
assistance after the extensive selection process, was
 

able to fill the second position with an acceptable
 
candidate. That specialist was in place in Zaire
 
along with the rest of the initial team three months
 
after th; contract for technical assistance was
 
signed. The problems of filling the first position
 
have been illustrative once again of the problem of
 
who makes decisions. A candidate was nominated for
 
this position in September and subsequently rejected,
 
and in January 1978 a new candidate was submitted for
 
consideration.
 

For the Ethiopia Rehabilitation Project, USAID
 
and the PRP design team decided upon an evolutionary
 
approach to project development, using a pre-imple
mentation period to build a data base and to test
 
technologies and development approaches. Because of
 

the Ethiop'.an Government's sensitivities about Ameri
can technical assistance, the design team limited
 
technical assistance in the pre-implementation period
 
to a Rural Development Specialist, who would act as
 
an advisor to the provincial administration, with the
 
support of a series of short-term technical experts
 
over an eight-month period.
 

USAID turned to DAI to provide this technical
 
assistance, because of its role in the design of the
 
project, and the relative ease of contracting for
 
short-term assistance. A three-month search was con
ducted to find a Rural Development Specialis;t with
 
strong planning and management experience, as well as
 
the social and political sensitivity to work in a
 
situation where a previous American technician had
 
just been expelled by the Ethiopian Government. Such
 
an individual was found and assigned to Gamo Gofa for
 
a test period of three months during which DAI, USAID
 
and the Government of Ethiopia could judge his effec
tiveness. USAID then wrote a Mission contract to
 
cover the remaining four months of the pre-implementa.
tion period.
 

DAI was also to provide the necessary supporting
 
technical experts. However, the government has re
jected this assistance, contending that they should
 
do the work themselves. During the project design,
 
the technical assistance requirements had been dis
cussed and had received the approval of the partici
pating government agencies. However, a massive turn
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over in personnel during the year following the PRP
 
design erercise left only one official with any knowl
edge aboL': the project. This, combined with inqreased

sensitivities toward foreigners, has created a situa
tion where the project is not receiving adequate

technical assistance.
 

It is too early to predict the outcomes of these
 
three projects, for the only test of the appropriate
ness of technical assistance (and other design ele
ments) is the actual developmental changes that re
sult. Nevertheless, these examples do show various
 
mechanisms and possible problems in the structuring

of the technical assistance component of a project.
 

Overly Optimistic Implementation Plans
 

Ethiopia
 

On September 15, 1977 approximately one year

after the PRP design team completed its fieldwork in
 
Gamo Gofa Province, Ethiopia, DAI assigned a Rural
 
Development Specialist to assist in the eight-month

pre-implementation phase of the Southern Gamo Gofa
 
Rehabilitation Project. He had been preceded in
 
Addis Ababa by DAI's PRP design team leader, who left
 
behind week-by-week recommendations on how the spe
cialist might begin his work. In retrospect, this
 
list makes fascinating reading, since the project,

after three and one-half months, is approximately
 
through week four of the recommended timetable. This
 
noncongruence between what might have happened if all
 
worked well, and what did in fact happen, provides
 
valuable insights into the beginning of project im
plementation.
 

To begin with no one in the Province was aware
 
that the advisor was arriving; no advance warning had
 
been given, nor preparations made. In spite of the
 
best introductory efforts of the USAID Deputy Direc
tor, who made a special trip to get the project under
way, this was an inauspicious beginning. The Project
 
Agreement had been signed at the national level by

the head of the Relief and Rehabilitation Commission
 
(RRC) and countersigned by the Province Administra
tor, who could not behave as though development funds
 
would appear until, in fact, the check was in the
 
bank. In spite of strenuous and time-consuming ef
forts of the PRP team to involve officials at pro
vincial, district and local levels -- including having

them participate in the field collection efforts 

a year later there remaind only one official, the
 
head of the local chapter of the RRC, who had knowl
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edge of the project and remembered the PRP design
 
efforts. DAI's Rural Development Specialist, assigned
 
to the still nonexistent Provincial Development Office,
 
wrote of his initial week in the Provincial Capital
 
of Arba Minch:
 

It became immediately apparent that the lo
cal representative of the Ministry of Agri
culture, concurrently Chairman of the Rural
 
Development Sub-committee of the Provincial
 
Revolutionary Administration and Develop
ment Committee, and Chief of the Provincial
 
Development Office had NEVER HEARD OF THIS
 
PROJECT AND HAD NO PRIOR UNDERSTANDING OF IT
 
WHATSOEVER. He had never seen any of the
 
project documents and had never met any of
 
the USAID personnel that had previously
 
visited Gamo Gofa, nor had been briefed by
 
anyone in the RRC or in the Administrator's
 
office.
 

In the following weeks this problem was overcome, but
 
it set back the implementation of the project.
 

Zaire
 

DAI contracted to provide technical assistance
 
to this project in July 1977 and dispatched the first
 
technical field staff to the regional center in
 
eastern Zaire in the first week of the contract. By
 
the end of August seven permanent staff were in place
 
and two others were being sought. 8 The DAI home
 
office, which helped design the project, and the perm
anent technical assistance team, knew that it would
 
be an extremely difficult assignment. Six months
 
later the enormities of the undertaking are becoming
 
increasingly clear, as is the possibility that little
 
progress may be possible within the environment given
 
the implementation arrangements that have evolved so
 
far in the project. Almost a counterpart to the
 
Ethiopia assignment, this project has undergone an
 
uphill struggle as a result of initial implementation
 
activities that have proven to be inadequate for
 
mobilization of project resources in the difficult
 
environment of Zaire. With the benefit of hindsight
 
one can see that more attention to the details of
 
mobilization constraints would have avoided many of
 
the problems.
 

Those familiar with Zaire, and in particular with
 
Shaba Province in the east, have always questioned
 
whether a development program was possible there.
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The area is remote, isolated, and caught up in the
 
political turmoil that has rocked South Shaba for
 
decades. In a country afflicted with rampant infla
tion, chronic shortages of foreign exchange, and per
vasive corruption, increasing the quality of life of
 
the minority ethnic groups in the East was never con
sidered an easy task. One member of the DAI design
 
team flatly stated that the odds were against any

positive outcomes from development assistance. Opti
mism, however, prevailed.
 

After the Project Paper fieldwork was completed,

the area suffered three setbacks:
 

" 
The weekly air service to Kongolo, the
 
project's headquarters, was discontinued,
 
leaving the area 60 hours by train away
 
from the regional center (Lubumbashi);
 

" The military moved into the area in large
 
numbers, permeating what had been pri
marily a civilian society with the in
evitable and occasionally realized po
tential for coercion and conflict;
 
and
 

* 	The ramifications of the war in South
 
Shaba have virtually eliminated supplies
 
of gas and oil, and merely getting in
 
the queue -- the priority list -- has
 
proved to be a major challenge for the
 
field team and USAID. Few vehicles move
 
and electricity and water supplies are
 
nonexistent. There was little the team
 
could do in the field. Until November
 
they lived in Lubumbashi, when those
 
staff without family relocated to Kon
golo.
 

Fifteen months after the signing of the Project

Agreement, the project is staggering toward effective
 
implementation. For the realities of North Shaba,

this is an appropriate schedule. For the quick-paced

requirements of AID's impleme-tation scheduling, it.
 
is 	cause for concern and explanation. Both USAID and
 
DAI felt that the full ten-person team could be
 
fielded at project commencement, but experience with
 
the difficult pre-implementation activities has shown
 
that a small mobilization team could have produced a
 
more efficient and less conflict-laden start-up. This
 
would have necessitated a change in the deployment

schedule for the Zairois staff and might have dampened
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local enthusiasm for the project. The difficulties
 
of trying to predict how quickly a Third World govern
ment or the AID bureaucracy can or will act make any
 
given implementation schedule uncertain.
 

Inadequate Implementation Incentives with AID
 

Colombia and Ethiopia
 

Between the signing of the Project Agreement and
 
the beginning of implementation, the USAID office and
 
AID support offices in Washington often have tasks
 
that must be performed if the implementation schedule
 
is to be met. In Colombia, where no AID commodities
 
were furnished, funding was released to the imple
menting agency. This constitutes minimal tasking of
 
the Mission and in this instance worked without dif
ficulty.
 

In Ethiopia the vehicle that was ordered arrived
 
on schedule, providing transportation for the Rural
 
Development Specialist assigned to the Province, who
 
was himself made available under a rapid-response con
tract. Since this project is in a pre-implementation
 
phase, there was no need to supply housing, appli
ances or other AID logistical support.
 

Zaire
 

In Zaire it became necessary for the Mission to
 
put forth large expenditures of time and effort if
 
the implementation plan were to be met.
 

The Project Agreement was signed on September 30,
 
1976. It stipulated a schedule for dispatching the
 
Zairois and U.S. field teams, as well as a set of
 
Conditions Precedent for the GOZ to meet, including
 
the nomination of team members and the establishment
 
of a fund to support the project. The GOZ acted
 
faster and with greater commitment to the project
 
than was anticipated, establishing a support fund
 
that was nearly double the stipulated amount. By
 
April 1977 Zairois field team members were moving to
 
the project area as scheduled, but the AID bureau
cracy at that time was just receiving proposals for
 
the technical assistance contract that would provide
 
support for the project.
 

During the project design it was clear that con
siderable improvement to existing buildings would be
 
required before American families or Zairois senior
 
staff could move into the area safely and with mini
mal amenities. The implementation schedule called
 
for housing rehabilitation to be completed on April 1,
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in time for the arrival of the project teams. How
ever, USAID/Kinshasa did not start the work until
 
June 1977, having in the interim opted to investigate
 
an alternative that proved to be overly expensive.

Adequate housing was not available for the U.S. team
 
until after they were in-country more than six months.
 
The Zairois field staff simply made do with whatever
 
housing arrangements were available.
 

Although they were ordered after the signing of
 
the project agreement, no AID vehicles were been made
 
available to the project until late 1978. The GOZ
 
purchased six pickups from their own funds. USAID
 
placed an additional $25,000 in DAI's contract to pro
vide for the rapid purchase and shipment of motor
cycles, but even these were not available to the field
 
staff until December 1977.
 

To summarize, the Government of Zaire was well
 
ahead of USAID in the provision of staff, support and
 
commodities to this project. Unfortunately, the sys
tem within AID produced slippages in generating the
 
PIO/T, in securing competitive bids for the technical
 
assistance, in the rehabilitation or construction of
 
housing, in the purchase of applicances, in the ar
rival of office supplies and furniture and radios to
 
facilitate contact with the isolated team in the field,
 

9
and in the release of loan and counterpart funds.
 
With time the deficiencies are being, or have
 

been, corrected. The lack of support when and as
 
needed prevented the project from meeting the imple
mdntation schedule. This discrepancy between Project

Agreement and the arrival of project support has
 
strong ramifications for other AID "New Directions"
 
projects designed to reach remote and isolated areas.
 

If the USAID office overseas is viewed as a
 
system, there is an interesting interpretation to the
 
lack of field support in Zaire. When the decision
making took place at the level of the Mission Direc
tor, and when he was available after returning from
 
home leave, actions were taken. There has been no
 
lack of support or enthusiasm from Mission leadership.
 
However the vast majority of implementation activities
 
are considered routine (ordering the vehicles, re
pairing the houses, buying appliances, establishing

the loan fund, writing the PIO/T), and these routine
 
actions are not given high priority within the AID
 
system. Instead they are assigned to those whose
 
careers depend more on adherence to regulations than
 
on facilitating a difficult rural development proj
ect. Such a system tends to produce decisions and
 
action only when a crisis raises the issues well
 
above their normal level. There are few incentives
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for reacting quickly, overcoming procedural problems,
 
or solving problems in innovative, non-routine ways.
 
In spite of good intentions, positive leadership
 
when called upon, rapid assignment of the technical
 
assistance team, and strong commitment from the
 
Government of Zaire, the project will soon be - year
 
behind schedule. Much of the delay can be attributed
 
to a lack of priority within AID for specific project
 
implementation support activities.
 

The Release and Use of Project and Contract Funds
 

The obligation of funds for a project that re
quires contracted technical assistance can be divided
 
between a contract budget and a project budget. The
 
former is the responsibility of the technical assis
tance team, and the latter is managed jointly between
 
the technical assistance team and the host country
 
Project Manager, subject to review and approval by
 
USAID. One reasonable method of meeting the costs of
 
technical assistance is to place in the project bud
get all expenses that must be paid in local currency,
 
including housing, in-country transportation, and the
 
numerous small expenses incurred in the project area.
 

This was not possible in Zaire, due to the
 
Zairois Project Manager's determination that grant
 
funds from AID, once passed to the Government of
 
Zaire, were to be disbursed according to the regula
tions of the Government of Zaire -- a very different
 
set of payments, benefits and allowances from those
 
authorized under AID regulations. For this reason
 
all expenses to support the contract team in North
 
Shaba were placed in the dollar contract.10
 

There is a second reason for using the dollar
 
contract: It allows rapid response for critical
 
services or commodities that could be purchased from
 
project funds, but would incur long delays, negating
 
their usefulness. In the Zaire project, due to the
 
absence of USAID-ordered transportation, funds were
 
added to the dollar contract to buy motorcycles for
 
the project. Because of an impending shipping strike,
 
DAI was exempted from formal competitive bidding to
 
fill the order, and the cost-comparison investigation
 
took about ten days. When the Mission's request for
 
this addition to the contract was finally approved
 
by AID/Washington, the purchase and delivery to the
 
loading docks of the motorcycles took two days,
 
Similarly, items in the dollar contract made other
 
necessary purchases possible. 11 If used correctly
 
the dollar contract with the technical assistance
 
team can provide the flexibility lacking in project
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funds managed by USAID (commodity orders) or as ex
pended by the host country in local currency.


Two special problems, which developed in Ethiopia

with the pre-implementation project, illustrate the
 
difficulties of working with project funds to support
 
a provincial development project.
 

Who Pays for What
 

This pre-implementation project started in the
 
midst of the Government of Ethiopia's budget year.

In the Project Agreement, GOE support included three
 
categories: Staff, Recurring Budget, and Local Labor
 
and Materials. None of these are spendable funds,

which apparently was not anticipated in the mini-PP
 
or the Project Agreement. An examination of the bud
get categories shows why:
 

e 	Staff. The PRP calls for a chief of the
 
Provincial Development Office (PDO), depu
ty, and three subordinate officials plus

supporting cast, all furnished by the GOE.
 
The Province has no budget for these per
sonnel, and certainly no surplus govern
ment officials who can be detailed to
 
this assignment. In reality, staff to be
 
assigned consisted of already overworked
 
(if they are competent) officials at the
 
Provincial level, to be assigned part
time to the PDO -- ten percent from this
 
officer,.fifteen percent from that officer
 
-- to reach the numbers stated in the
 
Project Agreement. This is a common PP
 
sleight-of-hand to generate host country

contributions.
 

It became clear very early on that, with
out a full-time deputy working in the PDO,

there would be no counterpart for the
 
Rural Development Specialist and no head
 
for the organization. The Province, the
 
line agency (RRC), and USAID agreed to
 
hire a staff for the PDO from special

funds, which had not been anticipated in
 
the original Project Agreement. In the
 
absence of this flexibility to change

the funding categories and provide for a
 
staff outside the existing personnel at
 
the provincial level, the project would
 
not have moved.
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o 	Recurring Budget. This category has
 
proved to be whatever the PDO needs that
 
the line agency or the Province has and
 
will furnish. Gasoline has been a big
 
item, furnished by the RRD, but such an
 
agreement was not set forth in the project
 
documents; it has been negotiated after
 
the fact. Office space has been another,
 
which the Province just happened to have
 
available but could just as easily not
 
have. This was not known when the agree
ment was signed. But when supplies or
 
facilities do not exist, as for example
 
when the telephone bills must be paid or
 
the water and electricity charges come
 
due, only the USAID grant funds are avail
able. These were expected to come "from
 
the GOE," but there are no funds within
 
the provincial budget for such expendi
tures, and therefore no alternative but
 
to make such payments from the "other"
 
category in the USAID grant.
 

e Local Labor and Materials. This is the
 
category used by project designers to get
 
the host country's contribution up to
 
some necessary level, such as twenty-five
 
percent of the total project costs. In
 
"New Directions" mandate projects, such
 
local contributions, to be matched with
 
PDO technical and material assistance,
 
are to be furnished by the participants
 
in support of subprojects. But these
 
are not spendable funds and can be used
 
to support a project activity only after
 
the government has delivered a good idea,
 
and the outside assistance necessary to
 
make it work, into a local community.
 
They are GOE contributions only in the
 
loose sense that the providers are local
 
citizens of the GOE.
 

In summary, the host country contribution to the.
 
project was agreed to consist of part-time staff who
 
have other full-time duties, non-specific recurring
 
expenses in items that the government has in surplus,
 
and non-spendable local labor and materials. The
 
rest is up to USAID, whose flexibility and willingness
 
to support the project has been outstanding. A less
 
interested or capable Mission could have left the
 
project, the Rural Development Specialist, and the
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contracting organization with precious little to sup

port the project.
 

The Release of Funds
 

In the initial turmoil accompanying the arrival
 
and authentication of DAI's Rural Development Special
ist, a host of "Conditions Precedent" remained to be
 
met prior to the release of USAID's grant funding.

This included such items as the organization of the

Provincial Development Office, staffing, visas, office
 
space, and transportation. 
Even after the original

conditions are met, there are time lags between:
 

e 	Meeting the Conditions Precedent and the
 
issuance of the USAID check; and

* 	The conversion of that check into spend
able accounts, with authorized signatures

at the local Arba Minch bank.
 

Only the grant funds were considered "spendable" in

the pre-implementation period, but by December 16,

three months after the arrival of the Rural Develop
ment Specialist, not a dollar of the grant had reached
 
the hands of a vendor or PDO staff member. This put

a strain on the entire operation, since little can be
 
accomplished without funds.
 

USAID released its grant check on December 9,

but a week later the authorization cable from the line

ministry in Addis Ababa, confirming the valid signa
tures, had not been received in Arba Minch. 
Yet there

have been salaries to be paid (the driver of the

USAID-furnished vehicle, for example) expenses of

putting the office into shape, and salaries for the

PDO staff including translators, secretaries, guards,

drivers and cleaners. It is an interesting dilemma

since without such an office the Conditions Precedent
 
are not met, and creating the office generated ex
penses for which there are no funds. 
 In this in
stance the solution was found in out-of-pocket pay
ments by the Rural Development Specialist, and the

flexibility of the local representative of the line

ministry (RRC) supporting the project, who accepted

a check from the PDO that was uncashable at the time
in exchange for the funds to meet the monthly payroll.


If these problems are known and understood, up
front disbursements can normally be written into

long-term technical assistance contracts. But the
 
Rural Development Specialist was funded under a
 
short-term temporary arrangement, which paid only
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salary and per diem. The time lag in receiving funds
 
not only hinders the "gearing up" of the PDO during
 
pre-implementation, but makes the Provincial Policy
 
Committee uneasy as they see the technical assistance
 
(which is rarely the most important part of the proj
ect from the point of view of the host country) ar
rive long before funds start to flow. Project design
 
must deal directly with questions of the source of
 
start-up funds and the date they will be released.
 
If long delays are foreseen, alternatives must be
 
found.
 

Problems of Continuity (AID, Host Country and Tech
nical Assistance Staff)
 

USAID/Bogota project designers had departed post

before the Project Agreement was signed. In Ethiopia
 
the project officer, who had made three extensive
 
trips through the remote area of Southern Gamo Gofa,
 
was transferred prior to the assignment of the Rural
 
Development Specialist and the beginning of imple
mentation. In Zaire the Project Design Officer con
tinued with the project only through the first six
 
months and was replaced by a member of the Food and
 
Agriculture Office. This is a continual problem in
 
any large bureaucracy: Long before project imple
mentation begins, the creators, who nursed the idea
 
through to apprcval, have usually departed. Such
 
changes only add to the already difficult problems of
 
implementation.
 

Within the host country there are often rapid
 
changes -f policy leadership and technical special
ists. In Colombia such changes reverberated through
 
the operational and organizational arrangements for
 
the Small Farmer Development Project, shifting imple
mentation to divisions that were not part of the
 
original design. In Ethiopia there remained only one
 
of the previous year's provincial authorities who
 
had participated in the project design. In Zaire
 
only time will tell whether continuity of the remain
ing staff in remote North Shaba can be maintained.
 

There is a special problem for technical assis
tance personnel. Present AID procedures discourage
 
continuity from design, through nre-implementation,
 
on to full implementation. 12 The special problem of
 
pre-implementation in Ethiopia is considered here.
 

Pre-implementation in the Southern Gamo Gofa
 
Area Rehabilitation Project called for a short con
tract with one advisor to the Provincial Development
 
Office in Arba Minch, providing his salary and per
 
diem expenses. After three and one-half months,
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when it was clear that the specialist was acceptable
to 	USAID and the Government of Ethiopia, the contract
 
wac rewritten to continue an additional four mon-ths.
 
Since there is always the possibility that the full
 
project will meet delays in the review and approval

process, or be cancelled by AID/Washington or the
 
Government of Ethiopia, it has not been possible to
 
make arrangements for the long-term support of this
 
specialist. This poses two problems:
 

* 	Providing adequate housing for the tech
nical assistance personnel and family.

The experienced, Ph.D. social scientist
 
is prepared to live in two hotel rooms
 
for eight months, undergoing a lengthy

separation from his family that approaches

the limit of his patience. Under strict
 
interpretation of the regulations, AID
 
cannot construct permanent housing, since
 
there is as yet no permanent project.

Waiting until after the end of the pre
implementation period to begin construc
tion could mean a twelve- to fourteen
month delay from his initial arrival.
 
This can Lecome a major obstacle to ob
taining the right technical assistance
 
personnel for a demanding and complicated

assignment. No solution to this problem
 
-- different from but analogous to the
 
housing shortfalls in the Zaire North
 
Shaba Project -- yet exists.
 

* 	Maintaining continuity in technical
 
assistance from the pre-implementation

into the full project. If the Rural
 
Development Specialist works out well
 
during the pre-implementation period,

USAID should ensure that he will be
 
available for the full project. But
 
this is contrary to the underlying philo
sophy of many contracting offices that
 
technical assistance personnel are inter
changeable. One way to avoid a competi
tive award at-the end of the pre-imple
mentation period is to establish the
"predominant capability" of one organi
zation to do the job. Yet so long as one
 
Rural Development Specialist looks much
 
like another on paper, there are no pre
dominant capabilities, and neither DAI's
 
candidate who will have committed eight
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months to a hotel room in Arba Minch,nor
 
the Government of Ethiopia, which has
 
started to work with and understand one
 
foreigner, can be assured that he will be
 
called upon to continue. A solution is
 
to accept a testing period, after which
 
the specialist can be accepted in the
 
position and his continued presence re
quested by the host government. This re
quest should be accepted by AID as reason
 
for continuation of the contract.
 

The Need for AID Leverage in Realizing Project Ob
jectives
 

AID's "New Directions" development projects may

have objectives that do not exactly coincide with
 
those of a cooperating host government. So long as
 
there is sufficient overlap, there can be differences
 
with both parties still achieving important goals.
 
Such an arrangement, however, calls for the use of
 
leverage by AID in situations where the natural in
clination of the implementing agency does not coin
cide with the stated objectives of the project.
 

Such leverage is part of the design process, in
cluding the Conditions Precedent incorporated in the
 
Project Agreement. Throughout the project the possi
bility remains that USAID will stop the disburse
ments. This, however, amounts to a sledgehammer,
 
which is not useful in fine tuning and adjusting a
 
project during the implementation process. Other
 
more subtle levers include the adroit use and support
 
of technical assistance, the ability of USAID to
 
reach above the project management to higher level
 
policymakers in the host government and the carrot of
 
additional AID funds in the future to override poor
 
operational decisions. The use of such leverage in
 
the three projects studied provides an insight in the
 
role of AID in the implementation of development
 
projects.
 

Declining Influence in Colombia
 

In Colombia the World Bank and other bilateral
 
donors are in the process of offering substantial
 
development assistance -- far more than AID could
 
provide. A decision to phase out the USAID Mission
 
over the next few years has considerably diminished
 
the potential for additional U.S. government money.
 
There was little collaboration in design of the
 
Small Farmer Development Project, wr ich eliminated
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any moral and personal commitment to the project that
 
staff members of the implementing agency might have
 
had. In negotiations with the head of ICA, the-USAID
 
Project Officer changed technical assistance from
 
grant to loan funded. This reduced the contribution
 
required of the Colombian Government, which was a
 
higher percentage when calculated on the grant than
 
when calculated on the loan. Such a change made the
 
project more "approvable" in Washington, and more
 
palatable to the GOC.
 

On the other hand, this change eliminated all
 
leverage that might have been possible through tech
nical assis;tance. In the absence of outside support
 
and suggestions regarding those elements of the proj
ect that are not part of ICA's normal'operations, new
 
investigations and approaches have not been tried.
 

Chain of Command Failure in Ethiopia
 

A second failure of leverage through technical
 
assistance is only now evident in the Ethiopia proj
ect. The provincial government has a great deal of
 
difficulty with the concept that more than one foreign
 
advisor should work in the project. They have re
jected suggestions for what would be to them "free"
 
services of an experienced Swedish anthropologist and
 
an American agricultural economist, both of whom have
 
worked previously in the project area. If there had
 
been national-level agreement and backing, the ad
visors would likely have been welcomed and accepted
 
without question as colleagues of the Rural Develop
ment Specialist. Asking the Provincial Policy Com
mittee to make the decision to include more foreign
 
assistance was to demand too much risk-taking in
 
this revolutionary society. No one anticipated the
 
denial at the time the project was designed, as the
 
individuals then in policy positions in Arba Minch
 
supported the idea. In retrospect, including this
 
provision in the Project Agreement would have paved
 
the way for further discussions in the provincial
 
capital. It is likely the project would proceed much
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faster with additional short-term expertise. 


USAID's Role in North Shaba
 

It is in the difficult environment of North
 
Shaba, Zaire, that the need for the use of leverage
 
held by USAID to improve implementation is most obvi
ous. In an attempt to generate a truly collaborative
 
project, the Zairois Project Manager has been given
 
significant authority and input into the project from
 



early stages, joining the review team to select the
 
contracting organization in Washington, D.C. Early
 
in the project, the Mission forcefully reminded the
 
Project Manager that he was to make the decisions,
 
since in similar projects in Zaire the leadership has
 
often been assumed by the technical assistance team.
 
The Minister of Agriculture has enlarged the Project
 
Manager's authority by determining that he will make
 
all non-policy decisions for the project.
 

If the selection process for Project Manager has
 
been successful, such designation of authority and
 
responsibility would be most appropriate. But in a
 
new project, in a new area, it is not possible to
 
make that determination. Complaints have come from
 
the Ministry of Agriculture, as well as the field
 
staff, about the lack of USAID support. Although the
 
Zairois have been in the project area for months,
 
working without technical assistance, their efforts
 
appear to be contributing little to the project's
 
objectives from AID's perspectives. However, they
 
are doing it by themselves, with their own govern
ment's money. Such an arrangement dces not engender
 
a strong willingness to share ideas, receive outside
 
suggestions, or make the project into a cooperative
 
effort.
 

On a visit in December 1977, the DAI home office
 
project coordinator found that the Project Manager
 
had used the authority he had been delegated to set up
 
a structure that did not allow for meetings between
 
the technical assistance staff and Zairois staff,
 
except with his personal knowledge and approval.
 
There were no counterparts for anyone but the DAI
 
team leader, and no latitude for two rural development
 
specialists to make any substantive inputs into proj
ect activities. The Project Manager made all deci
sions and controls all activities. His focus, in
 
consonance with his background, is in agronomic re
search. The technical assistance team, however use
ful in providing the logistical and infrastructure
 
support to the project, has yet to make a significant
 
contribution to the planning or implementation of
 
project activities in the field. The question now
 
is whether USAID can use its leverage and access to
 
national policy decisionmakers to resolve the situa
tion.
 

Perhaps the most forceful lesson learned from
 
the Zaire experience is that USAID Missions must
 
exercise strong leadership in the implementation of
 
development projects requiring long-term technical
 
assistance. The Mission has insights, objectives and
 
leverage, which can be applied to the host country
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government as well as to the institution (if there is
 
a development institution providing the field team)

responsible for the technical assistance, it it in
appropriate for AID to abdicate its role either to
 
the host country Project Manager or to the technical
 
assistance team leader.
 

In order for USAID to perform this role, Missions
 
must place greater priority on implementation. If

implementation were considered the critical component

of AID's activities and could command the attention
 
of its senior staff, this balancing role could be
 
performed in a manner that would guide the project

forward on its charted course. In Zaire, DAI, USAID
 
and the host government are still in the formative
 
stages of the project. It is too early to have re
solved the difficulties of direction, collaboration
 
and control. During this critical period the con
tractor can recommend, but AID must acL to ensure
 
implementation arrangements that will allow the proj
ect to proceed. In spite of years of funding devel
opment projects, there are few guidelines or recom
mendations on how a foreign assistance "middleman"
 
can most effectively promote implementation.
 

1 
The date of project implementation start-up is not always

clear. Signing of a Project Agreement is sometimes seen as the
 
beginning of implementation. In a grant and loan program, the
 
grant may be signed long before the terms of the loan are agreed
 
upon and signed. Even after the loan is signed, which we take
 
as the starting point for the project funding disbursement clock,

the host country implementing agency may delay implementation
 
,ntil its budget period allows the additional staff and funding

to make the project go. In Colombia, USAID considers the start
up date to be the date of the certification of completion of
 
the Conditions Precedent written into the Project Agreement,

while the implementing agency sees it as after the implementa
tion plan and agreement with the USAID project officer over the
 
work to be undertaken were completed. Conditions Precedent were
 
met in October 1976, while the implementation planning was com
pleted by January 1, 1977.
 

2 
After the PRP was completed, but before the Rural Develop
ment Specialist arrived, the Provincial Committee closed down
 
the well-staffed and funded operations of the Save the Children
 
Foundation, expelled the American in charge, and confiscated
 
all vehicles and supplies. This U.S. voluntary agency had been
 
working under the auspices of the RRC, without the coordination
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or approval of the Provincial Committee,
 

3 
See, for example, Graham Allison, "Implementation Analysis:
 
'The Missing Chapter' in Conventional Analysis. A Teaching
 
Experience," in Benefit-Cost and Policy Analysis 1974, ed. by
 
Richard Zackhauser et al., Chicago: Aldine Publishing Company,
 
1975, pp. 369-391.
 

When technical assistance is loan funded, thus requiring re
payment, the recipient is often reluctant to expend monies on
 
foreign advisors. In the Chile project, grant-funded technical
 
assistance was eliminated from the project during the PRP (In
terim Report) review on the grounds that Chile, with its rela
tively high per capita income base, should not receive grant
funded technical assistance. Since this happened after the
 
Colom.ian episode described earlier, and the consequences of
 
loan-funded technical assistance were by then clear (i.e., none
 
would be used), USAID/Santiago sought a way to fund the neces
sary assistance through AID's Technical Assistance Bureau, in
 
the same manner that project design support had been funded.
 

5 The PRP Team was headed by DAI; however, the Mini-PP and the
 
Project Agreement were written by the Mission and REDSO/EA.
 
The spelling changes in the text for Gemu/Gamu/Gamo Gofa re
flect both an official change in name since the PRP was com
pleted, and the complete lack of standardized transliteration
 
from the Amharic language. The official seal of the Provincial
 
Development Office spells it "Gamo Goffa" Province.
 

6 At the top of the organization of the Province in socialist
 

Ethiopia is a policy committee, which at this period was called
 
the Provincial Revolutionary Administration and Development
 
Committee; the Province Administrator is the number two ranking
 
official behind the military officer, who is the direct repre
sentative of the country's ruling body.
 

7 Memorandum from Dr. Jerry Silverman, Arba Minch, Ethiopia,
 
to Donald Mickelwait, DAI/Washington, November 1, 1977.
 

8 Morrison-Maierle, an engineering firm located in Helena,
 

Montana, provided four of the ten positions under subcontract
 
to DAI. A women's rural development advisor was added to the
 
team by October 15, 1977, and a research/extension specialist
 
in June 1978. DAI also found it necessary to hire a pilot,
 
since regular flights to the project area were curtailed.
 

9 Team members were willing to travel to but not relocate in
 
the project area because of the absence of radio contact to per
mit emergency medical evacuations, as well as the lack of
 
transportation, and housing with water free of schistosomiasis
 
contamination (which in Kongolo means electricity to supply the
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town's water). When arrangements were finally made for radio
 
communications, some housing shells, and a minimal supply of
 
uncontaminated water, those team members without families trans
ferred to Kongolo. An additional problem has been that Lubum
bashi was not considered sufficiently secure and stable for
 
families without at least one male team member present. The
 
delays in moving to the project area that resulted from these
 
considerations have produced criticism from the Zairois project

staff, who have been living under the conditions that the U.S.
 
team would not accept.
 

10 The system was modified in September 1978 under a new Zairois
 

project manager when a local currency fund was established.
 

11 
 This is not to say that the international transfer of money

between DAI/Washington and DAI/Lubumbashi is uncomplicated.
 
Transfers from the U.S. require more than five weeks to arrive
 
in an account in Lubumbashi. A transfer back from Lubumbashi,
 
from an account never converted into local currency, disappeared

into an international currency exchange crisis. The DAI ac
count was debited in the Lubumbashi bank and a telex was sent
 
to the New York branch of the National Bank of Zaire. However,
 
the New York branch reported that the Lubumbashi Bank did not
 
have sufficient foreign exchange and they would not honor the
 
money transfer. For six weeks $20,000 were missing, until the
 
dollar balance of the Lubumbashi Bank was restored.
 

12 The competitive bidding system has had the effect of dis
couraging continuity. Some of the problems associated with
 
competitive bidding restrictions have been overcome by AID in
 
entering into special arrangements with universities and minor
ity businesses, permitting project designers to continue into
 
implementation.
 

13 The "we can do it ourselves" approach and the dedication of
 
the Ethiopians in the project area to make fundamental changes

in their economic and political power structure -- in direct
 
support of AID's "New Directions" philosophy -- is impressive
 
and may be worth the short-term delays caused by inadequate
 
technical support.
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Chapter 5
 
SYNTHESIS AND ANALYSIS
 

The first four chapters have investigated the
 
case histories of twelve rural development projects
 
designed under the "New Directions" mandate of the
 
Agency for International Development. The movement
 
of the projects from identification through imple
mentation has been presented with little analysis,
 
since each activity and stage interrelates with both
 
the preceding and following actions. The purpose
 
here is to produce a qualitative synthesis of the
 
previous chapters. In addition, quantitative "prox
ies" for success in project design, and the movement
 
through the review and approval process, have been
 
created, and some quantitative analysis has been per
formed to complement the qualitative work. From an
 
organizational standpoint, it makes most sense to
 
present our qualitative and quantitative findings to
gether by subject. But before doing this, a descrip
tion of the quantitative work is required. This
 
description follows.
 

It is clear at the outset that, with only twelve
 
observations, definitive conclusions about success
 
determinants for these projects are not possible.
 
Generalizations about the Agency as a whole would be
 
even less appropriate. However, for projects de
signed using the process approach, the sample consti
tutes a relatively large percentage of the total, and
 
the insights may prove valuable to designers who wish
 
to use this same strategy.
 

Perhaps the most interesting component of this
 
e:cercise is the attempt to define measures of project
 
design quality and effectiveness of the review/ap
proval process, as well as possible determinants for
 
them.
 

Ultimately, the only true measure of project
 
success is the effect the project has had on the
 
quality of life of the rural poor.' Since only three
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of 	the projects under study have entered the imple
mentation stage (and these only barely), nothing is
 
to 	be gained by developing success measures.
 

The primary focus of this study is on DAI
assisted design efforts, what happened to them during

the AID review/approval process and the implications

for implementation. Consequently, three sets of mea
sures have been developed:
 

* 	The first involves judgments concerning
 
the quality of project designs as re
flected in Project Papers, compared to
 
an 	ideal design;
 

e 	The second involves judgments concerning

the effectiveness of the AID review/

approval process; and
 

e 	The third involves measures that might

explain variations in design quality and
 
the effectiveness of review/approval
 
activities.
 

JUDGING PROJECT DESIGN QUALITY
 

Two criteria have been developed for the quality

of project design. The first compares the actual
 
project design to "ideal" process design requirements.

In nine of the twelve projects, DAI attempts to intro
duce a process approach into project designs were
 
successful. The second involves arriving at some
 
judgments concerning the soundness of the project

implementation plan, particularly as it relates to
 
the organizations to be involved in implementation

activities. Table 5.1 rates the content of each
 
project, compared to an ideal process approach.


The implementation arrangement judgments

(Table 5.2) show two extremes: One in Haiti, where
 
the project is judged unlikely to succeed with the
 
objectives as planned because of a lack of capacity,

organization and incentive structure in the imple
menting agency. The other is the Tanzania Village

Development Project, where forceful leadership at the
 
regional level, and a project that fits well into
 
national priorities, make those arrangements an opti
mum choice.
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TABLE 5.1
 

"IDEAL" PROCESS DESIGN JUDGMENTS
 

Process
 
Approach
 
Contenta
Project 


Haiti 1
 
Niger 1
 
Afghanistan 3
 
Chile 5
 
Colombia 5
 
Ghana 5
 
Ethiopia 5
 
Tanzania - FT 5
 

Tanzania - VD 5
 

Upper Volta - OP 5
 

Upper Volta - WP 5
 

Zaire 5
 

a 1 = low, 5 = high; judged on the basis of a content analysis 

of the projects against components of the process approach to
 

project design and implementation.
 

NOTE:
 

Projects were rated on the basis of the components of the pro

cess approach listed on pp. 6-7. A content analysis for each
 

project, on each component of the process approach, was com

pleted by staff members who had not participated in the design.
 

With a summary of the content analysis in hand, the senior DAI
 

designers used their knowledge of the project to provide the
 

final ratings.
 

119
 



TABLE 5.2
 

PROCESS APPROACH CONTENT
 
AND IMPLEMENTATION ARRANGEMENTS
 

Process
 
Approach Implementation
 

Project Contenta Arrangements
 

Haiti 1 1
 
Colombia 5 
 2
 
Ghana 5 2
 
Upper Volta - WP 5 2
 
Zaire 5 
 2
 
Afghanistan 3 3
 
Chile 5 
 3
 
Niger 1 3
 
Tanzania - FT 5 3
 
Ethiopia 5 4
 
Upper Volta - OP 5 4
 
Tanzania - VD 5 5
 

a 5= high, 1 = low (judged to be poor/inappropriate/unworkable 

in the case of the implementation arrangements). 

NOTE:
 

Organizational arrangements for implementation were extracted
 
from project documents by DAI staff who had not been part of
 
the design teams. These arrangements were summarized and
 
senior DAI designers used the content analysis item and their
 
knowledge of the project to provide the final rankings.
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JUDGING THE EFFECTIVENESS OF THE REVIEW AND APPROVAL
 
PROCESS
 

Two criteria have been developed for the review/
 
approval process. The first relates to the actual
 
amount of time it took to get projects through the
 
approval process. This time-to-approval variable
 
cannot be assumed to relate directly to the quality
 
of the review/approval process. A long period be
tween Project Paper submission and approval might be
 
the result of a badly designed project that is legiti
mately returned to the field for major revisions.
 
Unfortunately, there are no clearcut criteria against
 
which to assess the review/approval process involve
ment in the substance of projects, and this must be
 
kept in mind during the analysis that follows.
 

The length of time a project is held up in the
 
review process cannot be determined merely by looking
 
at the dates between the last submission and approval,
 
since the delay could (and in the twelve projects did)
 
occur at the PRP or a prior PP stage. After months
 
of wrangling, the PP may be written with no additional
 
information (no further field data collection or
 
analysis), but with a new format or emphasis to sat
isfy the requirements of the review and approval pro
cess. Table 5.3 represents the delays as they have
 
been interpreted under this criterion.
 

The second criterion examined relates to the
 
efficiency of the review/approval process from the
 
standpoint of decisionmaking. Efficiency of deci
sionmaking is defined in terms of low decision costs.
 
That is, when a point of disagreement emerges, what
 
does it take, measured in person-weeks of effort, to
 
resolve it? The review/approval process is deemed
 
inefficient when an issue goes back and forth in
 
cables, memos, meetings and other time-consuming
 
activities without resolution. Of course this mea
sure also has its weaknesses. There is no reason to
 
believe that low decision costs automatically mean
 
that good decisions are made.2 Table 5.4 shows rat
ings of approval time and review/approval efficiency.
 

The two scales have eight projects with the same
 
ranking, suggesting that length of time is a useful
 
but not complete proxy for efficiency. The four
 
exceptions are Afghanistan, with a moderate (for the
 
sample) time lag and great rafts of cable and memo
 
traffic, while Tanzania Farmer Training took sixteen
 
months to PP approval with a relatively thin cable/
 
memo file. In terms of demands on the bureaucratic
 
system, it was slow but relatively efficient. Ethiopia
 
struggled with procedural/human rights problems,
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TARIE 5.3 

PROJECT REVIEW/APPROVAL PROCESS 

Project Documentsa Time EMJsed Codes Special Circumstances 

Tanzania - FT PRP-2 submission to 
PP approval 16 months I No substantive changes in PRP 

to PP - All review and approval 
delays. 

Upper Volta - OP PP submission to 
approval 15 months 1 

Ghana PRP-l to PP approval 13 months 1 All procedural delays - no sub
stantive changes since PRP-l. 

Tanzania - VD PP-I to approval 12 months 1 "Adequate Planning" delay. 

Niger PP-l to approval 9 months 3 Major changes in documents as a 

result of review. 

Upper Volta - WP PP-l to approval 9 months 3 "Adequate Planning" delay. 

Afghanistan PP-l to approval 8 months 3 Major changes in review. 

Ethiopia Mini-PP to approval 3 months 5 Human rights 

Haiti PP-I to approval 2 months 5 

Chile PP to approval 1 month 5 

Colombia PP to approval 1 month 5 

Zaire PP to approval I month 5 

I = Long delays; S = rapid approval 
a Numbers behind the abbreviations refer to the submission sequence. PRP-2 means the second PRP to be 
Submitteds PP-l means that a second PP was also submitted. (From Table 3.1). 



TABLE 5.4
 

PROJECT REVIEW/APPROVAL RATINGS 

Length of Time Efficiency of
 
for Project Review Project Review
 

Project and Approval and Approval
 

1
Afghanistan 3 


Ghana 1 1
 

Niger 1 1
 

Upper Volta - OP 1 1
 

Upper Volta - WP 	 1 1
 

Ethiopia 	 5 3
 

1 3
Tanzania - FT 


5
Chile 5 


5
Colombia 5 


Haiti 5 
 5
 

5Tanzania - VD 5 

Zaire 5 5
 

Code: 1 = low; 5 = high. 

NOTE: 

The efficiency of the Project Review and Approval process was
 

rated on the thickness of cable and memo traffic in the files,
 

and the actions or activities called for by Missions to sat

isfy AID/Washington's outstanding requests for such things as
 

more information and changes in project design.
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while in Tanzania - VD the adequate planning require
ment became a costly concern.
 

POSSIBLE DETERMINANTS
 

In order to perform any sort of quantitative

analysis on why projects had good or bad designs, or
 
on 	whether the review/approval process was or was not
effective, it was necessary to develop quantitative

measures of possible determinants. It was hypothesized that design quality and review/approval process

effectiveness depended on DAI involvement (measured
in 	various ways), 
on 	host country commitment to the
 process approach, on host country collaboration dur
ing the project design process, and on the size of

the project. These variables are precisely defined

and presented, along with a correlation matrix for

all variables, in an addendum to 
this chapter.
 

THE RELATIONSHIP BETWEEN PROJECT QUALITY AND MOVE-

MENT THROUGH THE REVIEW/APPROVAL PROCESS
 

A critical question in assessing the effective
ness of the AID review/approval process is whether it
discriminates between well and poorly designed projects. 
 An effective review/approval system would pre
sumably stop a badly designed project, or at least

force its proponents to take the time and effort to
 
improve the design.
 

The Review and Approval Process
 

The review and approval process produced rapid
approval in four cases and delays in the other eight

projects. 
 Project delays were characterized by:
 

* 	Uncertainties in fulfilling the "ade
quate planning" requirement (611(a) (1)];
 

* 	Procedural uncertainties within the ap
proval process;
 

* 	Hitches in the system caused by environ
mental review requirements;
 

* 	Disagreements over design methodology

(based upon different interpretations of
 
what is needed to promote development)
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and over the qualifications of technical
 
assistance personnel; and
 

* 	Conflicts over who is to decide which is
 
the most appropriate design methodology.
 
There remained a set of delays from spe
cial problems concerning health, inter
national politics, and human rights.
 

The delays had no apparent consistency between
 
projects within the same Bureau, or among Bureaus.
 
The fluidity of the criteria, as well as the deci
sionmakers, allows a great deal of personalized
 
interpretation and confusion. Those projects that
 
were not subjected to delays were not better, and
 
could easily be judged worse than some that encoun
tered major setbacks. Finally, the review and ap
proval process made its most apparent impact in the
 
reduction of the efficiency of implementation.
 

It was possible to do some quantitative analysis
 
on this question. First, an overall quality of proj
ect design variable was defined (X1 4 ) as the sum of
 
project content (Xl) and implementation arrangements
 
(X2). An overall measure of the effectiveness of the
 
review/approval process was defined (X15) as being
 
the sum of time-to-approval (X5) and review/approval
 
efficiency (X6). A positive correlation would mean
 
high marks for both design and review/approval, i.e.,
 
good projects go through fast and bad projects get
 
stalled. A negative correlation would suggest that,
 
for one reason or another, process approach projects
 
are running into serious problems and delays in the
 
review/approval process. An insignificant correla
tion would suggest randomness in the review/approval
 
process, in the sense that the quality of project
 
design is not a good predictor of what happens at
 
the review/approval stage.
 

The correlation results agree with the qualita
tive findings of Chapter 3 that, because of proce
dural and bureaucratic problems, projects are un
necessarily delayed. There was an insignificant
 
correlation between the design and review/approval
 

=
variables (rxl4 , X15 -.248).3 In short, quantita
tive analysis on this limited sample suggests that
 
the &eview/approval process is incapable of distin
guishing between good and bad project designs.
 

It is possible that the novelty of the process
 
approach is causing the problem -- that the review/
 
approval process is not geared to evaluate projects
 
employing the "process" approach. If this was the
 
case, a negative correlation should be expected
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between project content variable (Xl), and the review/approval effectiveness variable (Xl5 ). 
This is
not, in fact, the case; 
there is no correlation between these two variables (rXl, X15 
= -.069). Alternatively, it is possible that the review/approval
 
process focuses on implementation procedures, i.e.,
projects with reasonable implementation plans are
approved more rapidly. 
If this were the case, a
positive correlation would be expected between the
implementation variable (X2 ) and the review/approval

variable (XI5). 
 Here again, the data do not support
the hypothesis (rx2, X15 
= -.395). Indeed, projects
that were 
judged to have more reasonable implementation schemes moved through the review/approval pro
cess less effectively!
 

CONSIDERATIONS IN PROJECT DESIGN
 

Involvement
 

The host country commitment to the New Directions concept was of major significance to the completion of an appropriate project design. 
In Tanzania and Ethiopia the governments have devolved

authority to subnational units, providing the basis
for province or regional development projects. i;
turn, the collaboration style was more in evidence
the governments insisted upon shaping the course of 

-

their own development activities and participated in
depth in the design activities. Interestingly enough,
only in Tanzania in the early months of the New
Directions thrust did a Mission not appear to be in
agreement with AID/Washington policy directives.
 
The statistical findings are mixed on this issue. 
 There is no correlation between host country
collaboration and quality of project design (rxlo,


X14 = .124). 
 However a positive association does
exist between host ccuntry commitment to the "New
Directions" mandate and project quality (rx8 , X14 
= 
.675).
 

The low and high rankings on project content

(Table 5.1) are straightforward and reflect the degree to which the process approach was a fundamental
i.-redient of project design. 
Niger and Haiti,
which elected not to use a process approach, rank at
the bottom of the twelve projects. In Afghanistan,

the middle ranking suggests that the project as approved could be doing more; 
that is the data base
would allow more activity, more testing, more resultoriented development assistance than was approved.
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In short this is a judgment that the "start slowly"
 
approach can be carried too far, and minimal provi
sion of an "investigator" with few operational funds
 
is not an appropriate test of the process approach,
 
nor a response to the New Directions mandate.
 

There should have been positive relationships
 
between resources used by a contractor committed to
 
a team and process approach in the design process,
 
their responsibilities during the design phase, and
 
the extent to which the project reflected the pro
cess approach.4 A one- or two-person team, unless
 
supported by local specialists who are working with
 
a similar philosophy and who take their direction
 
from the senior designer, could not do the job. There
 
were too many unknowns in the local environment, and
 
accepting the views of assorted Mission-selected
 
specialists who were not part of a team approach
 
proved to be an error. As the process approach it
self evolved from the early attempts to the later
 
full-blown operations in Ethiopia, Zaire and Tanza
nia, teams were fielded that included a rural devel
opment designer, an anthropologist, agricultural
 
economist and agriculturalists -- requirements which
 
emerged as required for thorough analysis.
 

The implementation arrangements, even when DAI
 
was heavily involved in the design, often leave a
 
great deal to be desired, when viewed in retrospect.
 
Some of this reflects the real world problems of
 
finding any appropriate and capable Third World
 
government organizations that are up to the task of
 
managing complex development activities. It also
 
reflects the lack of attention, study and concern
 
given this subject in the AID design procedures, and
 
consequently by DAI until well along in the contract.
 

When any outside consulting organization entered
 
the project in the later stages of project design,
 
the results were less certain than when a fresh
 
slate was available. In four cases a PRP had been
 
completed; in others many different decisions had
 
been made, decisions which should come from the pro
cess approach as the project evolves. The already
 
specified dollar target for the project (a creature
 
of the need to obtain prior Congressional notifica
tion) caused some over-spending, but was generally
 
reached through the use of infrastructure support in
 
later years of project activities.
 

Resource Commitment
 

The total resource commitment for project de
sign has been estimated along with the percentages
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consumed by the contractor. An interesting question

is the relationship between the time used in project
 
design, and the total commitment of AID funds to sup
port the project. Although there is no reason for a
 
relationship to be linear, as there are economies of
 
scale in project design, there might be some common
sense connection, since if project identification in
cludes the target population, a set of goals or ob
jectives, and an implementing agency, a design team
 
can suggest a modest process approach project for
 
relatively low cost. Ten person-weeks would seem to
 
be a good target for a $500,000 project.5 This would
 
be $50,000 per person-week of design time.
 

On the other hand, if the New Directions project

is to include infrastructure support (as four did) or
 
a large institutional credit component (two projects),
 
a good deal more advance planning is ncjessary. A
 
useful target for such work is fifty person-weeks,
 
which for a $5,000,000 project would be $100,000 per
 
person-week of design time.
 

Eliminating the extremes in Table 5.5 as special
 
cases (with Afghanistan, Ethiopia and Ghana all small
 
learn-to-do-it projects) the range is from fifty-four

person-weeks in Chile, at nearly $50,000 per person
week in AID funds committed to twelve person-weeks in
 
Tanzania - FT, at over $200,000 per person-week in
 
AID funds committed. It is reasonable for the amount
 
of resource design time to increase with project

size. 
As it turns out

6 
there is a positive relation

ship between the two.
 
However, there is no correlation between the
 

judgments on project quality and the average per
 
person-week project funding totals. This is pre
sented in Table 5.6, which aggregates the two success
 
ratings into a single score, to compare with the de
sign time/funding average. If improved project

quality is not an outcome of increased design time,
 
it is likely that design resources are committed to
 
satisfy the requirements of the review/approval pro
cess.
 

Implementation
 

It was during implementation that the inadequa
cies in project design, as well as the review and
 
approval process, became most evident. The first
 
concern was the most appropriate organizational
 
arrangement for implementation. An optimum solution
 
must be determined for each individual project and
 
environment. All solutions used in the cases under
 
review had their limitations, although the subnational
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TABLE 5,5
 

PROJECT FUNDS APPROVED RELATIVE TO DESIGN EFFORT
 

Total Person- Total Funds Approved
 

Weeks Spent 
 Total Funds per Person-Week
 
a 
 Design Time Special Circumstances
Project on Design Approved 


$ 80,000 $ 2,740 Original Design EliminatedAfghanistan 29.2 


197,000 6,523 Pre-implementation Project
Ethiopia 30.2 


Ghana 
 19.1 500,000 26,178
 

Upper Volta -WP 21.6 1,056,000 48,889
 
t3
 

Upper Volta - OP 24.8 2,173,000 87,621

to 


Tanzania - FT 12.2 2,514,150 206,078 PRP's Rejected
 

Chile 54.0 2,600,000 48,148
 

Colombia 22.1 3,400,000 153,846
 

Niger 26.4 4,699.000 177,992
 

Zaire 
 54.2 9,200,000 169,741 Significant Other Design Effort
 

Haiti 62.4 12,100,000 193,910
 

Tanzania - VD (41.4) (14,660,000) (354,106) Redesign Work Ongoing
 

a See Table 1.4 (page 34) for the definition of design time.
 



TABLE 5.6
 

SUCCESS, TIME-TO-DESIGN AND PROJECT FUNDING LEVELS
 

Success Scale
a
 

Sum of Process 

Approach Content 

and Implementation 


Project Arrangements 


Tanzania - VD 10 


Upper Volta - OP 9 


Ethiopia 9 


Tanzania - FT 8 


Chile 8 


Zaire 7 


Upper Volta - WP 7 


Ghana 7 


Colombia 7 


Afghanistan 6 


Niger 4 


Haiti 2 


a Derived from Table 5.2.
 

b Derived from Table 5.5.
 

Approximate
 
Total Funds Approved
 

Per Person-Week
 
Design Timeb
 

$ 355,000
 

90,000
 

5,000
 

205,000
 

50,000
 

170,000
 

50,000
 

25,000
 

150,000
 

5,000
 

175,000
 

195,000
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governments, in countries where real power and author
ity has been delegated below the national level,
 
would be the first choice. Working through line
 
ministries at the national level generated the trade
off between an existing institution, and an overly
 
narrow focus on traditional agricultural activities.
 
If the subnational governments are not given author
ity, or listened to by national planners (as they may
 
not be in Ghana), such an arrangement will produce
 
little more than frustration in a district planning
 
office. Integrated development agencies at the
 
national level run the risk of direct confrontation
 
with more traditional ministries, while special proj
ect management units, because of the finite nature of
 
their existence (while the need to generate self
sustaining development remains) were considered a
 
last choice for an implementing organization. The
 
complex requirements and the lack of guidelines in
 
the field of development administration should be one
 
of the major concerns of project design teams. That
 
it is not, and was not in the cases studied, reflects
 
a poor understanding of the implementation process in
 
prior AID design procedures.
 

The need for implementation analysis was set
 
forth in the three projects currently undergoing
 
implementation. Five major problem areas were listed,
 
but these hardly exhaust the difficulties encountered
 
in attempting to move from design into actual opera
tions. Most of the problems could be overcome if the
 
time and attention of the most capable AID staff were
 
devoted to making implementation effective. Because
 
of the necessity to satisfy the AID/Washington review
 
and approval process prior to obtaining funds, field
 
staffs concentrate on project design (and Congres
sional budget presentations and similar requirements),
 
while leaving implementation support to lower rank
ing, non-policy officials.
 

Proper implementation requires a very close
 
balancing of the technical assistance team (when one
 
is required) and the host country implementing agency.
 
The analysis suggests that USAID project officers need
 
adroit footwork, exce.lent policy leadership, and a
 
sound knowledge of the potential pitfalls of project
 
operations before they can effectively fulfill this
 
role. In the present environment of AID, with the
 
low priority and little emphasis on the problems of
 
implementation, this is too much to expect.
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SUMMARY
 

The three projects that scored lowest on project

quality (Table 5.6) are those where there were major

miscommunications or disagreements between the design

team and one of the other parties (Mission field

staff or AID/Washington). Of the high-ranked proj
ects, two (Tanzania - VD and Ethiopia) are still in

the beginning process of implementation. This has

the potential to make them even better, as 
in 	Ethiopia where pre-implementation is ongoing, or worse, as

in Tanzania where a procedural problem with the adequate planning requirement delayed implementation
 
start-up.


The remaining well-designed projects -- Upper

Volta - Op, 7 Tanzania - FT and Chile -- are those
where the Mission and host country were involved in
the planning and design, although the Tanzania - FT
project has undergone major changes since DAI in
volvement.
 

Reviewing the projects and the judgments on con
tent and implementation arrangements, it appears that
 
high marks were more easily obtained when:
 

* 
There was a strong host country commit
ment to AID's New Directions (Tanzania

and Ethiopia);
 

* 
The process approach philosophy entered
 
the project very early in the design

phase, and did not encounter a competing

Mission or contract team appproach;
 

" 	The process approach team, which included
 
a Mission representative, collected and
 
analyzed data, tested hypotheses, and
 
formulated basic design concepts with
 
the principal actors at all levels in
 
the host country, who would be respon
sible for implementation;
 

" 	The implementation arrangements were
 
given equal priority with the design com
ponents necessary to involve and benefit
 
the small farmers and rural poor; and
 
as a corollary,
 

" 	Implementation could be stronger when the
 
technical assistance was furnished by the
 
institution that generated the design for
 
the project with "home office" involve
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ment and commitment to make the project
 
work.
 

1 For some operational attempts to develop ultimate success 

measures for projects, see Strategies report, op. cit., pp.
 
20-26.
 

2 See Chapter 9 for an analysis of this point.
 

3 This correlation coefficient is not significant at the
 
ninety-five percent level for twelve observations.
 

The quantitative analysis is mixed on these assertions.
 
There is no correlation between the level of DAI resources and
 
the extent to which the project design reflects the process
 
approach (rXl, X3 = .164). However, there is a high positive
 
correlation between the quality of the implementation plan and
 
the comprehensiveness of the DAI involvement (rX2, X9 = .641).
 

5 This calculation excludes the packaging for Washington re
view and approval, which is estimated to consume fifty percent
 
of most design team activities. Ghana, with a small half
million dollar project designed in twenty actual person-weeks
 
(ten ideal), is an example of the modest project design.
 

6 This refers to Columns 1 and 2 of Table 5.5, a correlation
 

which was omitted from the statistical addendum to this chap
ter.
 

7 The Oncho project in Upper Volta ran into difficulty estab
lishing health criteria late in project review. This can be
 
viewed as a review process operating efficiently to catch a
 
poor project design. It could also be concluded that the proj
ect was well designed, since the outcome of the health review
 
changed only the health criteria to be used to ensure that the
 
area was oncho-free.
 

133
 



X1 

X2 


X3 


X4 


X5 


X6 


X7 


ADDENDUM TO CHAPTER FIVE
 

Definitions of Variables
 
Included in Quatitative Analysis
 

A scale indicating the extent to which the final
 
project proposal reflects the "process" ap
proach. High numbers on the (1-5) scale indi
cate a close correspondence to the process ap
proach. The scale was developed from the con
tent analyses used in developing Table 5.1.
 

A scale reflecting the reasonablenezs of the

organizational arrangements for project imple
mentation, as seen at the time of project ap
proval. High values on this 
(1-5) scale reflect

judgments by DAI that the organizational arrange
ments were sound (Table 5.2).
 

DAI involvement in project design, as measured
 
in person-weeks (Table 1.4).
 

DAI involvement in project design, as 
a percent

of the total person-weeks of effort that went
 
into project design. 
 (This figure was derived
 
from Table 1.4.)
 

A scale reflecting the time for initial project

to project approval, with high values on the
 
(1-5) scale reflecting short approval times. In

the case of Ghana the PRP is used, since it was

submitted as 
the PP behind a face sheet. Tan
zania 
- VD time to approval is estimated as
 
March 1978 (Table 5.4).
 

This (1-5) scale is intended to reflect the
 
efficiency of the approval process, where effi
ciency is defined as the amount of time spent

reaching decisions in the review/approval pro
cess. 
 It is not a measure of the time-lapse

between submission and approval, but rather the
 
time spent, as reflected in cable traffic and
 
other available information, in attempting to

resolve issues. 
A high value reflects an effi
cient decision process in the 
sense that issues
 were resolved with little back-and-forth argu
mentation (Table 5.4).
 

This (1-5) scale reflects the extent to which
 
DAI participated in the AID/Washington review/

approval process. 
A high value indicates a high
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degree of participation.
 

X8 	 A scale reflecting, in the judgment of DAI staff,
 
host country commitment to AID's "New Directions'
 
A high score reflects a high commitment (Table
 
1.21.
 

X9 	 A scale representing the number of steps DAI was
 
invclved in. The steps include: design, work
ing-level collaboration with host country coun
terparts, negotiations with host country deci
sionmakers, packaging for approval, and data for
 
justification. The (1-5) scale represents the
 
number of steps in which DAI was involved (de
rived from Table 1.5).
 

Xl0 	 A (1-5) scale o4 the commitment of the host
 
country officials at the national level collab
orated in the design effort. A high value
 
represents a high level of collaboration (de
rived from Table 2.3).
 

Xll 	 A (1-5) scale of the commitment of the host
 
country implementing agency to the project as
 
designed. A high score reflects high commit
ment (Table 2.3).
 

X12  	Total AID funds approved for the project (Table
 
5.5).
 

X13 Total AID funds approved for the project (Xl2),
 
divided by total 'erson-weeks spent on design
 
(Table 1.4). This is a funds-obligated-per
person-week-desirgn-time variable.
 

X1 4 	 The sum of Xl and X2.
 

X15 	 The sum of X5 and X6.
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TABLE 5.7
 

DATA FOR QUANTITATIVE ANALYSIS
 

Design Review/Approval
 
DAI Percent 
 DAI 

DAI of Total Review/Approval 
Project Content Implementation Person-Weeks Person-Weeks Timing Efficiency Participation 

X1 X2 x 3 X4X X 7x 6 


Afghanistan 3 3 22.6 77.4 3 1 3
 

Chile 5 3 42.0 77.8 5 5 3
 

Colombia 5 2 2.6 11.8 5 5 1
 

Ethiopia 5 4 11.2 37.0 5 3 5
 

Ghana 5 2 10.1 52.9 1 1 3
 

Haiti 1 1 8.4 13.5 5 5 1
 

Niger 1 3 5.4 20.5 3 1 1
 

Tanzania-FT 5 3 5.2 42.6 1 3 3
 

Tanzania-VD 5 5 11.4 27.5 3 
 1 5
 

Upper Volta-OP 5 4 10.8 43.5 1 1 1
 

Upper Volta-WP 5 2 15.6 72.2 3 1 1
 

Zaire 5 2 11.3 20.8 5 5 5
 



TABLE 5.7 (Continued) 

Host Country Comprehensive- Commitment of Imp- Total AID Total AID Funds 
Commitment to ness of DAI National-Level lementing Agency to Funds Approved Per Person-Week 

Project New Directions Involvement Collaboration Project as Designed for the Project of Design Time 

8 9 10 11 12 13 

Afghanistan 3 4 3 1 $ 80,000 2,740 

Chile 3 3 5 5 2,600,000 48,148 

Colombia 3 2 1 1 3,400,000 153,846 

Ethiopia 5 5 5 5 197,000 6,523 

Ghana 3 3 1 1 500,000 26,178 

Haiti 1 1 1 1 12,100,000 193,910 

Niger 3 5 5 3 4,699,000 177,992 

Tanzania-FT 5 4 1 1 2,514,150 206,078 

Tanzania-VD 5 5 1 5 (14,660,000) (354,106) 

Upper Volta-OP 3 5 5 5 2,173,000 87,621 

Upper Volta-WP 3 5 1 3 1,056,000 48,889 

Zaire 1 5 5 3 9,200,000 169,741 



TABLE 5.8 

MATRIX OF CORRELATION COEFFICIENTS 

x1 

X1 

1.000 

X2 X3 X4 X5 X8 X Kg 1 g Xis X1 1  X12 YI 3 X1, XIS 

x2 0.326 1.000 

x3 0.164 0.113 1.000 

x 0.293 0.114 0.750 1.000 

I-A 
w co 

x5 

X6 

X7 

-0.160 -0.260 

0.020 -0.464 

0.435 0.456 

0.242 -0.275 

0.134 0.350 

0.179 0.030 

1.000 

0.736 

0.174 

1.000 

0.077 1.000 

xe 0.414 0.752 -0.064 0.176 -0.353 -0.411 0.353 1.000 

xg 0.298 0.641 -0.024 0.186 -0.303 -0.574 0.382 0.403 1.000 

xio -0.048 

xil 0.329 

X12 -0.270 

x13 -0.144 

x1, 0.880 

0.314 0.352 0.078 0.237 0.081 

0.710 0.381 0.121 0.141 -0.126 

0.037 -0.205 -0.607 0.299 0.258 

0.203 -0.422 -0.649 0.007 0.105 

0.736 0.174 0.267 -0.246 -0.219 

0.200 -0.125 

0.343 0.315 

0.211 -0.232 

0.118 0.104 

0.541 0.675 

0.458 1.000 

0.580 0.600 

-0.132 -0.204 

0.002 -0;322 

0.536 0.124 

1.000 

0.113 1.000 

0.035 0.853 1.000 

0.592 -0.175 -0.000 1.000 

xls -0.069 -0.395 0.198 -0.337 0.923 0.940 0.132 -0.412 -0.479 0.166 0.000 0.298 0.063 -0.248 1.000 



SECTION II
 

REFLECTIONS ON THE PROCESS APPROACH
 

TO PROJECT DEVELOPMENT
 



Chapter 6
 
PROJECT DESIGN ISSUES
 

Over the course of DAI's design experience,

several issues arose with sufficient frequency to
 
warrant discussion. 
Some of these issues were sub
stantive; others were more procedural in nature.

Several revolved around the acceptability of the process approach to project development. All the issues
involved different interpretations of what is required to bring deVelopment benefits to small farmers.
 

COMPOSITION OF THE DESIGN TEAM
 

One issue, which arose early in several of the

project design exercises, concerned the type of in
dividuals needed on a project design team. 
This

issue took on several dimensions.
 

One dimension concerned the source of team members. 
 In most design exercises, representatives

from AID and the host country participated. In every

case this proved both necessary and desirable. In
the case of AID, it proved important to have a parti
cipant from the Mission itself (or from REDSO), rather
than from AID/Washington; it was also helpful if the

participant was scheduled to play some role in the

implementation of the project. 
The most useful sort
of host country participant was a responsible member

of the organization tapped to implement the project.
When the AID participant was from the Mission, and

when the host country representative was from the

implementing agency, the individuals in question had
greater incentives to make the project design a liv
ing, workable document that could be implemented,

rather than simply a mechanism for transferring funds
 
from Washington to the host country.


When outside consultants were used, it was invariably preferable to put together a team that shared
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a common approach to development and had a common
 
institutional base, or had at least worked together

in the past, rather than assemble individuals whose
 
paper qualifications rated them as experts but who
 
might not be able to work together as a team.1
 

In one project, Niger, DAI provided the design
 
team leader while other team members were provided by

universities, Peace Corps and private consultants.
 
The results were so poor that DAI has adopted a corpo
rate policy not to repeat that error. The work of a
 
design team involves field data collection and analy
sis, the synthesis of information into coherent de
sign, and active collaboration with host country offi
cials and participanti. In general, it is not possi
ble to accomplish these tasks with a mixed group,

whose members do not share a common approach to
 
development, or may have little concern for the work
ability of the project.
 

Another dimension of the issue involves the spe
cialties that are needed on a design team. One ap
proach is to assemble a team composed of individuals
 
with exotic specialties (e.g., range agronomists,
 
water development specialists, animal traction ex
perts) that are seen to fit the demands of the devel
opment problem at hand. While such a team may gen
erate a worthwhile project, DAI's experience is that
 
this would be the exception. At least one member of
 
a design team should have sufficient technical back
ground to judge the appropriateness of different
 
technological packages, but the critical skills
 
needed on a design team were found to be not so much
 
technical in nature as those that contribute to a
 
sensible project in a particular political, economic,

social and cultural milieu. This requires individuals
 
with a certain breadth of experience in a variety of
 
development situations, and with the personal skills
 
needed to collaborate and negotiate with host country
 
officials.
 

In most of the design exercises, a core group
 
consisting of a rural development specialist, an
 
anthropologist or rural sociologist, an economist
 
(usually an agricultural economist) and an agricul
turalist proved to be effective. It was desirable
 
that at least one member of the core group also have
 
experience and expertise in project management arrange
ments. In many of the design exercises, the partici
pation of female professionals was found to be not
 
simply desirable but necessary. In Afghanistan for
 
example, local professional women were needed to com
municate with village women, and in Zaire village
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women would not voice their opinions in the presence
 
of men.
 

The design teams found much of the technical.
 
knowledge needed to develop project components avail
able in the host country. Where more detailed study
 
or work was required, this was built into the project

design. Experience with technical specialists

assigned to design teams was mixed; as a general rule,

though, stateside specialists who had little experi
ence in developing countries were unable to apply

their knowledge to local conditions in a meaningful
 
way.
 

EFFICACY OF AN INCOME/PRODUCTION-ORIENTED STRATEGY
 

AID's Congressional mandate suggests that agency
 
programs should be directed toward improving the
 
quality of life of the rural poor and meeting their
 
basic needs. One possible strategy for achieving

these goals is to place priority on projects that
 
provide heavy up-front doses of social services such
 
as education, health, nutrition and shelter. 
Another
 
strategy is to help poor communities develop a self
sustaining income base so that they might provide or
 
help provide these services for themselves.
 

Most of the twelve projects had strong income/

production orientations. Implicit in this thrust is
 
the assumption that, as local organizational and
 
financial capabilities are developed, the local popu
lation will be able to identify and support the so
cial services most needed. Only when illiteracy or
 
poor health constituted critical constraints to the
 
initiation of production/income-oriented activities
 
were these components built into project designs. An
 
example would be the lack of a safe, reliable water
 
supply, which was identified as a constraint in
 
Afghanistan, Ghana, and Upper Volta.
 

It is not argued here that health, nutritional,

and educational services are not needed. 
 The opera
tive questions concern timing and priorities. The
 
Strategies report concluded that success in rural
 
development projects was directly related to the
 
willingeness of farmers to commit resources to a
 
development effort, and that willingness to commit
 
resources is affected negatively by the up-front

provision of social services. For example, previous

development projects in Ghana created unrealistic
 
expectations of services from the government, insti
tutionalizing a strong dependency relationship. A
 
principal objective of an income/production-oriented
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strategy is to weaken that dependency relationship.
 
Furthermore, building local financial and organ

izational capabilities may improve the chances that
 
benefits will become self-sustaining.
 

This approach argues that, if social services are
 
strongly desired by a rural population, they should
 
be willing to help pay for them. In the DAI-assisted
 
projects, an attempt was made to introduce service
 
programs that required initial resource commitments
 
by the local population and included mechanisms for
 
shifting total costs to the users.
 

AVAILABILITY AND APPROPRIATENESS OF TECHNOLOGY
 

Appropriate technology (in the sense of suit
ability to the immediate environment) is essential for
 
increasing the production and incomes of small farm
ers. In all twelve projects, it was the judgment of
 
the design teams that the optimal technology was lack
ing; this view was sometimes strongly disputed by
 
host country and foreign donor technicians. This
 
dichotomy of views was especially evident in situa
tions where considerable resources were being ex
pended to develop and/or introduce small farmer tech
nological packages, as in the National Cereals Pro
gram in Niger, the Agricultural Research Project in
 
Tanzania, and the National Maize Program (PNM) in
 
Zaire.
 

In the design exercises, the first question was
 
whether improved technologies already existed. The
 
answer was almost always positive, with evidence in
 
the form of findings of research institutes and, in
 
some cases, field trials. The second question (and
 
first source of conflict) was whether the available
 
technology was appropriate for the environment of the
 
development project. The answer to this question
 
hinges on these issues:
 

* 	Whether the technology is acceptable to
 
small farmers, given their existing farm
ing systems and their perception of the
 
risks entailed in changing current prac
tices; and
 

* 	Whether the agricultural support system
 
is capable of providing services and sup
plies on a correct and timely basis.
 

The issue of technology choice becomes complex
 
when considered from the viewpoint of small farmers.
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Whereas agriculturalists generally seek to maximize

yields, and economists normally seek to maximize
expected income, the first concern of the subsistence
farmer is to maximize the chances of earning a subsistence income. 
Only when this is assured will they
possibly consider additional income possibilities.2
 
The difference between benefit-cost results obtained
 at research stations (where the risk to tha farmer
is not a primary concern), and the benefit-cost relationship as perceived by farmers, is often great.


The key factor is "the cost of risk," which a
farmer perceives as 
a valid cost, while researchers or
extension workers frequently do not. 
If a research
station experiment fails, the researcher has merely
lost an experiment; 
if a farmer fails, his entire
livelihood may be jeopardized. Reduction of risk is
therefore the first criterion that the new technology

must meet. 
If this is satisfied, the new technology

should sooner or later cover its costs. 
All increases
in production costs attributable to the new technology must be fully covered by the gains from the
 
increased yields.


The only way to determine the acceptability of
technology to small farmers is 
to test it on their
 own lands. While there is normally no dispute over
this point, divergent views emerge regarding the best
approach for development and testing new technologies.

The process approach calls first for an understanding
of current farming systems. This understanding pro
vides a foundation for identifying and developing

technologies that can be used by small farmers without
major changes in behavior and resource commitments.

As small farmer technical knowledge and resources

expand, more advanced technologies can be introduced.
 

While more advanced technologies may result in
significantly higher yields and income, there remains

the question of whether the agricultural support system can provide the necessary inputs to support their
introduction. Frequently this entails highly trained
local technicians, an effective delivery system of
agricultural supplies, and expanded credit and marketing services. Developing an efficient and effective support system requires significant resources,

especially if petrochemical products are needed. Before such advanced technologies are introduced to
small farmers, it must be determined whether a reliable agricultural support system can be developed and
maintained after foreign donor resources are with
drawn.
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An Illustration of the Issue: Zaire
 

Thege complex considerations concerning the
 
appropriateness of available technology emerged in
 
full force during the design of the Zaire North Shaba
 
Project. The Government of Zaire places a very high
 
priority on attaining national self-sufficiency in
 
the supply of maize and has established the National
 
Maize Program (PNM), which is currently staffed by a
 
group of U.S.- and CIMMYT-trained plant scientists.
 
These scientists have developed technological pack
ages for maize growing that involve improved seeds
 
and cultivation practices, small amounts of fertil
izer, and pure strand production. Under the project,
 
the PNM was to test and introduce the new technology.
 

The design team's field investigations showed
 
that there were several distinct ecological zones in
 
the project area, with different farming systems be
ing employed in each zone. It also determined that
 
the agricultural supplies and credit were almost non
existent, that the communications and logistical sys
tems were in total disrepair, and that the marketing
 
system could not handle the existing supply of maize.
 
Furthermore, the government was suffering a serious
 
balance of payments problem. Yet even under these
 
conditions, the PNM (with the guidance of CIMMYT
 
advisors) was prepared to argue that the available
 
technology was appropriate and should be utilized in
 
the project.
 

The solution in the Zaire project design was to
 
use the process approach to identify immediate (short
term) interventions while initiating the testing of
 
the PNM technological packages. It was recognized
 
that time was an important factor for technology
 
development and for creation of an agricultural sup
port system. Sufficient flexibility was built into
 
the project so that resources would be available if
 
conditions improved and if the more advanced technol
ogy proved acceptable to farmers. Effective imple
mentation of the solution will require a reorienta
tion of PNM personnel from a largely agronomic frame
 
of reference to that of the small farmer, including
 
his perception of the risk of relying on the govern
ment's agricultural support system.
 

Applicability of the Zaire Solution
 

The Zaire solution appears suitable for countries
 
with similar difficulties. Modifications in the ap
proach are needed, however, in countr'es where more
 
advanced technologies are already in use and the
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agricultural support system is more fully developed.
In such cases there is a need to develop mechanisms,
such as 
the farm records system created for the Chile
project, so that the farmers have the information
 necessary to decide which technologies to use. 
 Such
information and farmer feedback are also needed to
assist in the adaptation of intermediate and advanced
 
technologies to local conditions.
 

THE "BOTTOM-UP" APPROACH AND NATIONAL/REGIONAL PLAN-

NING
 

"Bottom-up" approaches to project development are
often criticized on the grounds that they give insufficient attention to those regional and national
macro-policies that affect local-level development.
Ideally, the process of learning about an area and
testing alternatives will enable development workers
to formulate recommendations to improve national and
regional systems in ways that support local development. 
At the most elementary level, for example, the
 process should yield specific insights about which
elements of the national agricultural support system
need to be improved in order to 
serve small farmers
effectively. 
Another possibility would be the identification of important links in the region's road
system that need to be rehabilitated or constructed.
Beyond identifying possible inputs from the national
and regional levels, this approach can also develop
farmers' economic resources so that they can invest
in area development, helping to increase the chances
for benefits to become self-sustaining. Many larger
questions may loom on the horizon, however, and the
 process approach is not tied to 
a political philosophy
that prescribes solutions to macro-level political
problems. "'n 
this sense it falls short of being a
remedy for all the ills of underdevelopment. But it
can strengthen the voice of small farmers, who have
all too often been "silent partners" in what should
be a dialogue with decisionmakers in the upper tiers
of a political/administrative hierarchy. 
In making
their voices heard, populations become subjects
rather than objects (or "targets") of development.

Each of the twelve projects encountered a different set of structural relationships affecting the
possibilities of promoting a bottom-up dialogue. 
The
precedents for such a dialogue were far more encouraging in Tanzania, for example, than in Zaire or
Afghanistan. 
In the most strongly centralized political environments, the designers had to recognize
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that attuning national-level officials to respond to
 
local initiatives is a complex process: it entails
 
preparing them to both "listen to" and "hear" what,
 
members of the rural population have to say about
 
their development needs and capabilities.
 

THE PROCESS APPROACH AND PRESSURES FOR IMMEDIATE
 
ACTION
 

There are considerable pressures on AID Missions
 
to spend money, and on host country development agen
cies to produce results rapidly. However, the pro
cess approach required in almost every case an ini
tial period of information collection and adaptive
 
field-testing, laying a solid foundation for self
sustaining development, and not putting too great a
 
strain on fragile systems by attempting to do too
 
much too rapidly. Design teams were, therefore,
 
faced with the dilemma of attempting to reconcile the
 
potential conflict between the process approach and
 
the perceived need of these agencies to commit re
sources. Solutions to this problem had to fit the
 
circumstances of project and country.
 

One solution (in Zaire) was the early identifi
cation of heavy infrastructure requirements and the
 
basic needs of the agricultural support system. Pro
curement of equipment and full development of these
 
programs would require time, so that an evolutionary
 
process could still operate in the project as a
 
whole. In addition, sufficient flexibility was built
 
into the project so that resources could be redirected
 
as new insights were gained during the implementation
 
experience.
 

Another solution was found in the Tanzania Vil
lage Development Project. The information system's

functions at the local level are directly tied into
 
the overall regional planning effort. This provides
 
a strong foundation for developing a sound plan,
 
based on the realities of different parts of the re
gion. Nonetheless problems remain in determining
 
what combination of development resources and activi
ties is needed at each level, local and national or
 
regional, to ensure self-sustaining developmental
 
change.
 

An analogy can be made to the mixed group of individualist
 

stars on the Philadelphia 76ers and the coherent team known as
 
the Portland Trailblazers. Basketball fans know that the
 

148
 

1 



2 

Trailblazers oead rne Iters ror the national championship in.. 
1977.
 

Development Alternatives, Inc., Small Farmer Risk-Taking,._

prepared for the Rural Development Office, TAB, AID, June 1976.
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Chapter 7
 
THE ROLE OF "EXPERIMENTATION"
 

IN DEVELOPMENT PROJECTS
 

INTRODUCTION
 

In discussing the twelve projects, frequent
 

reference has been made to the need for flexibility
 

and the "experimental" nature of proposed project
 

This reflects a principal thesis of the
activities. 

process approach to project development, that appro

priate interventions must be identified through sys

tematic testing in field situations. In the docu

mentation reviewed for this report, several projects
 

were explicitly described as "experiments." The
 

purpose of this chapter is to describe the sorts of
 
"experimentation" that are possible in rural devel

opment projects.
 
It is important to distinguish between two defi

nitions of "experimentation" at the project level:
 

* The project as an experiment to test one
 

or more specific hypotheses within a
 

given time frame, where the analysis
 
consists of comparing the salient fea

tures of the project area with untreated
 
"control" areas; 
or
 

* 	A dynamic, ongoing process where the
 

project serves as a time-and-resource
 
framework for systematic testing and
 
application of techniques identified
 
as appropriate to local conditions.
 
The outcome is a methodology that can
 

be replicated in other comparable (but
 

not necessarily equivalent) situations,
 
enabling similar projects to be devel

oped on the basis of knowledge accumu

lated during the implementation experi
ence.
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The first definition is consistent with the proce
dures of classical social experimentation. It im
plies a degree of rigor and precision that is rarely,
 
if ever, achieved in the context of a development
 
project. The second definition, which conveys the
 
spirit and meaning of the process approach, corre
sponds much more closely to actual and potential

practice in project situations.
 

It would seem, on the basis of this distribu
tion, that the concepts of adaptive research and
 
field-testing of interventions more accurately cap
ture the thrust of the process approach than social
 
experimentation. In this regard the DAI involvement
 
in designing the twelve projects has led to a better
 
understanding of what is required in actually prac
ticing flexibility, as opposed to merely preaching

it. In the following discussion, the standard ter
minology of social experimentation is used only in
 
quotes in order to avoid confusion.
 

REVIEW OF THE PROJECTS' "EXPERIMENTAL" CONTENT
 

In almost every case, DAI's contribution to the
 
twelve projects emphasized that "unknown" factors
 
bearing on project implementation had to be investi
gated. Significantly, this analysis did not entail
 
delaying implementation until all of the outstanding
 
questions had been answered. On the contrary, it
 
was argued that predicting social dynamics is diffi
cult, that design and implementation are actually
 
inseparable, and that "unknowns" can be best identi
fied and dealt with through interaction with small
 
farmers. The process of project development would
 
therefore involve systematically reducing the "un
knowns" or, in other words, finding answers where
 
none had existed at the start. These answers, it
 
should be noted, would take the form of workable and
 
cost-effective intervention techniques, rather than
 
abstract theoretical formulations.
 

As explained elsewhere in this report, the spe
cific attention to "unknowns" (focusing on possible

constraints to project success), as opposed to pre
determined solutions (already "proven" in other con
texts and thus assumed to offer a guarantee of suc
cess), represented a radical departure from conven
tional approaches to project development.
 

The nature and extent of the "unknowns" varied,
 
of course, from one design assignment to another.
 
As Figure 7.1 shows, there were situations where a
 
strong preexisting data base was supplemented by the
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design team, using rapid survey techniques: the two
 
Upper Volta projects present the clearest examples
 
of this strategy. On the other side of the coin,.for
 
example in the Ethiopia and Afghanistan assignments,
 
there were situations characterized by the almost
 
total absence of preexisting, locally generated data.
 
Thus variability in the knowledge base was one deter
minant of how and at what level it was proposed to
 
begin implementation.
 

The conceptual paradigm of project development
 
using the process approach incorporates the follow
ing elements:
 

* 	Improving knowledge of the social system
 
and the production environment;
 

* 	Establishing a range of possible inter
ventions;
 

• 	Testing the possible interventions;
 
* 	Using test results to identify inter

ventions appropriate to the local con
text;
 

o 	Applying interventions in a way that
 
will distribute their benefits within
 
the project area; and
 

* 	Replicating the project methodology in
 
comparable target areas.
 

The logical sequence could be described, in
 
simple terms, as Research-Experimentation-Action-

Replication. The progression is not strictly linear,
 
however: research and testing do not stop where
 
application and replication begin. More accurately,
 
the relationship should be thought of as cyclical,
 
with the results of field tests being fed back into
 
the redesign of project activities: This has been
 
represented in Figure 7.1.
 

It is also useful to distinguish between two
 
types of orientation manifested in the documentation
 
of the twelve projects:
 

e 	An evolutionary orientation, with a
 
gradual build-up of activities (and
 
associated increases in funding)
 
through more or less clearly delin
eated phases; or
 

* 	An orientation that presumes that these
 
activities can be initiated more or less
 
concurrently.
 

With respect to this orientation criterion, the
 
projects can be broken down in the following fashion:
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FIGURE 7.1 

PROJECT DEVELOPEMENT FLOW CHART 

Establish 
Initiate Range of Test Select 
Learning pPossible Intervention Appropriate 
Process nereiosOption , Interventions 

Project
 
Implementation:
 

Application
 

Collection Distribution
 

and Analysis of Benefits
 
of Project
 

Data
 

Replication/ 

Project
 

Redesign/
 
Modification
 



Evolutionary Concurrent
 
Ghana Upper Volta - OP
 

Ethiopia Upper Volta - WP
 

Zaire Chile
 
Afghanistan Tanzania - FT
 

Colombia Niger (B)
 
Tanzania - VD Haiti (B)
 

Niger (A)
 
Haiti (A)
 

The Niger and Haiti projects reflect sharply
 
conflicting interpretations of what was required:
 

(A) in each instance represents the project design
 
just after DAI final input, while (B) represents the
 

final outcome of design (in the case of Niger, a re

vised PP, and in the case of Haiti, a PP written
 

without continuing DAI participation). Indeed, both
 

Niger (B) and Haiti (B) virtually eliminated all
 
"experimental" or testing activities proposed in the
 

(A) versions, abandoning the process approach in
 
favor of supposedly "proven" interventions.
 

The fact that the final versions of half the
 

projects do not fit the evolutionary category can be
 
In addition to the
attributed to several factors. 


variation in the knowledge base, as already suggest
ed, both host country preferences (typically insis

tence on an "action" component with some immediate
 
impact on the target population, i.e., visible re

sults within a very short timeframe) and AID prefer

ences (particularly an unwillingness to fund "re
search") have a diLect impact on the shape of the
 

final design and the amount of testing activity-that
 
can be built into it. In Chile, for example, host
 

country policies called for a program based in the
 
private sector that would distribute sufficient ben
efits to allow participating farmers to pay for ser

vices received. In the Niger and Haiti cases, DAI
 

staff and AID personnel were in strong disagreement
 
about whether any "research" activities were needed
 
at all.
 

In terms of project content, the "experimental"
 
features can be summarized in a matrix that facili

tates cross-project comparisons. This matrix (Fig

ure 7.2) has been constructed for all projects ex
cept Niger and Haiti. The three analytical cate
gories used are: principal unknowns, as perceived
 
by the design team; adaptive research requirements
 
to be satisfied during project implementation; and
 
procedural outcome of each research activity (the
 
methodological output). The enumeration of the lat
ter two categories has been matched with the project
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FIGURE 7.2
 

FIELD-TESTING CONTENT OF PROCESS APPROACH PROJECTS
 

Principal "Unknowns" Adaptiv, Research Requirements Procedural Outcome
 

Complexity of small farmer I. Reduction of major unknowns. I. 
Narrows range of potential inter
social and production sys-
 ventions.
 
tems.
 

2. 	Test District Council's ability 2. Provides a basis for planning pro-
Lack of experience in effec- to 	initiate and structure activi-
 cedures at District level.
 
tively reaching the rural ties.
 
poor.
 

3. 	Test new agricultural technology 3. Aids technology selection and
 
and methods of knowledge transfer, specifies effective extension
 

'approach.
 
z
 

4. 	Test options for new small-scale 4. Identifies promising types of
 
rural enterprises, village enterprises.
 

5. 	Test labor-intensive small public 5. Identifies means of mobilizing
works. self-help and resource commitment.
 

6. 	Test local employment potential 6. Provides basis for design of train
(Jl 
 through non-formal education. ing and non-formal education.
 

7. 	Test utility of data types and 7. Identifies critical categories of
 
sources in information system, data and their uses.
 

Hlighly complex local social 1. Identify major agricultural pro- 1. Narrows range of potential inter
and economic systems. duction constraints, needs. ventions. 

Appropriate technologies 2. Identify livestock production 2. 
Narrows range of potential inter
not yet available, constraints and needs. ventions.
 

Training needs of newly-
 3. 	Test sources of water and poten- 3. Narrows range of potential inter-

P. formed peasant associations 
 tial delivery systems. 	 ventions.
 
o not determined. 
' 	 4. Test prototype small-scale enter- 4. Narrows range of interventions to 

prises. most viable options. 

5. 	Test new methods of training for 5. Provides basis for developing full
village-based workers, scale training program.
 

6. 	Identify data needs and methods 6. Identifies critical categories of
 
of collection, 
 data and their uses.
 



FIGURE 7.2 (Continued) 

Principal "Unknowns" Adaptive Rt!search _Q ,irements Procedural Outcome 

Dearth of information on 1. Test innovaLious asid alternatives I. Generates criteria for identifying 

small farmer behavior and in crop production. best techniques. 

constraints. 
2. Establish provisional farmer 2. Helps to determine basis of organi-

Differences in decision- groups in 75 localities. zation for farmer groups. 
making patterns between 
areas not well understood. 3. Test equi*nnL for production, 3. Pc-rmits selection of technology 

proce!iuin and -toragu. appropriate to local conditions. 
W4 Methods of enlisting coop
: eration and participation 4. Test policies and activities to 4. Identifies training and resource 

i not yet known, develop private sector marketing inputs needed to develop local 
4 capabilities, marketing services. 
N 

5. Set up new local brigade for road 5. Identifies means of mobilizing 
construction. self-help and resource commitment. 

6. Test utility of data sources and 6. Identifies critical categories of 
types for project decisionmakers. data and utility for ongoing modi

fication of project. 
Ih 

0 Inadequate understanding of 1. Test various types of village 1. Generates criteria for identifying 

acceptability and profit- enterprises, most promising village enterprises. 
ability and other income

0 
generating activities. 2. Innovative Interaction method-

ologies between project staff and 
2. Helps to identify most effective 

methods of training villagers and 
;> Absence of longstanding villagers used in training, extension staff. 

M basis for intra-village 
ta cooperation and organiza- 3. Information system to test effi- 3. Identifies critical categories of 
a. tion. cacy of village enterprises and data and uses in decisionmaking. 
Aorganizations. 

Lack of experience with 1. Revolving loan funds to support 1. Generates criteria for identifying 
programs capable of involv- micro-projects on trial basis. replicable and self-sustaining 
ing women in ecoonomic women's activities. 
,production activities. 

2. Test methods of improving tech- 2. Helps to identify ways of expanding 

O0 
nical and management skills of 
female extension workers and 
village leaders. 

women's involvement in extension 

activities. 

a: 

3. Information system to develop 3. Identifies critical categories of 
proxy indicators of village-level data and uses in decisionmaking. 

adevelopment. 



Principal "Unknowns" 


Small farmers' production 
0- constraints and decision-
,c 	making not well understood, 


z 	 Little known about behavior 
-c 	change or acceptability of 

o new technologies.
Z 

Methods of planning from 
the village up not yet 

- known, 

Insufficient data base on 

Z small farmers' 

constraints, 
production 

Z 
'C4 
0environments.
 

Research station technolo-

gies not ready for wide 

promotion.
 

Effective means of exten-

sion to small farmers not
 
determined. 


0 Trends in small farm pro-
4 ductivity not well under0 stood. 

FIGURE 7.2 (Continued)
 

Adaptive Re..rch keIiarem.!nts 

1. 	 Test alternative methods of 1. 
transferring knowledge through 
extension. 


2. 	 Field-testing of technological 2. 
packages, 


3. 	 Testing of data collection instru- 3. 
ments and information needs, 


1. 	 Testing of methods to promote 1. 
local level planning capacity, 

2. 	Testing and diffusion of techno- 2. 

logical innovations and alter-
natives. 


3. 	Testing of technlogies for small- 3. 

scale enterprises, 


1. 	Investigation of major "unknowns" 1. 

and constraints. 


2. 	Adaptive research on promising 2. 

production technologies, 


3. 	Diffusion and further testing of 3. 

results from 2. 

4. 	 Test capacity of local organiza- 4. 
tions. 


5. 	Test methods and instruments of 5. 

data collection, develop proxy 

indicators.
 

Procedural Outcome
 

Identifies most effective methods 
of training extension staff and 
villaqers.
 

Permits selection of technologies 
appropriate to local conditions.
 

Identifies critical categories of 
data and uses in decisionmaking.
 

Identifies methods and procedures
 
for 	effective planning at local
 
and 	regional levels.
 

Aids in selection of environ
mentally sound and appropriate 
technologies.
 

Identifies promising acitivities
 

suited to particular micro-level
 

Narrows range of potential inter
ventions.
 

Permits selection of technologies
 
appropriate to local conditions.
 

Identifies most effective system
 
of knowledge transfer among 
farmers.
 

Helps identify most viable types of 
local organizations.
 

Identifies critical categories of
 
data and their uses.
 



FIGURE 7.2 (Continued)
 

Principal "Unknowns" Adaptive 	Research Require.ents Procedural Outcome
 

Weak knowledge base in 1. Test alternative planning proce- 1. Generates criteria for increasing 

almost all areas of social dures at district level. planning capacity at district 

and economic systems. level. 

.; Uncertainty about modes of 2. Test alternatives and innovatloins 2. Helps to identify most appropriate 

Ji entry for intervention iln in water availability, distribu- intervention techniques to improve 

tn local comwuilties. tion arrangements, and on-farm production and income. 
'-4 	 Use. 

z
 
.4 3. Test alternative organizational 3. llelps to identify ways of intro-


X bases for village-level decision- ducing interventions into local
 

0 making, communities.
 

4. Information system to test data 	 4. Identifies critical categories of
 
collection 	instruments and methods data and their uses in decision

making.
 

Capacity of paratechnicians 1. Testing of linked credit/extension 1. Identifies suitable financial and
 
for extension and data package by Farm Management Unit. organizational basis for extension
 

,4atheriatg unproven, system in land reform sector.
 

W Absence of field-tested 2. Identification of promising tech- 2. Aids in selection of technologies 
.4 appropriate technologies. nological alternatives and inno- appropriate to local conditions.


vations.
 

Acceptability of combined
 
credit/extension package 3. 
Testing of farm records system, 3. 	 Identifies critical categories of
 

to small farmers undeter- including level of participation data and uses in decisionmaking by
 
mined, by farmers, both farmers and paratechnicians.
 



components identified in the final PPs.
 
The matrix shows several threads running through
 

this set of projects, all addressing the same general
 
problem -- raising productivity and income in a pop
ulation of small farmers -- from similar perspec
tives. They emphasize the need for testing in order
 
to identify appropriate technologies, rather than
 
specifying technological choices a priori.
 

Equally in evidence is the inclusion of an in
formation system as an integral project component in
 
each of the designs. The information system is not
 
intended to be an independent component, because it
 
forms the basis for decisionmaking across all proj
ect components; it generates criteria for measuring
 
results wherever specific tests are being carried
 
out., To cite one example, in the Tanzania Farmer
 
Training Project the information system (Component 5)
 
will monitor the tests of production technologies
 
(Component 2), evaluate their results and identify
 
problems that require further testing.
 

Because in each instance the situations and
 
content, even of the information system, are con
sidered subject to modification, the designs fall
 
far short of prescribing clearly defined "experi
mental" procedures. From the matrix in igure 7.2,
 
the reader cannot easily visualize how th. various
 
tests are to be conducted. Yet failure to observe
 
the strictness of classical social experimentation
 
is deliberate and represents an explicit choice in
 
the projects' designs. The fact that certain critics
 
have dwelt on this point suggests a need for further
 
clarification of some conceptual and operational is
sues raised by the process approach. This will be
 
followed by a presentation of guidelines for design
ing actual tests.
 

SOME BROADER CONSIDERATIONS
 

Conceptual Issues
 

Most development projects operate in situations
 
that reduce, if they do not actually eliminate, the
 
possibility of conducting social experimentation as
 
it is usually conceived. The following definition
 
encompasses the principal features of classical so
cial experimentation:
 

By experiment is meant that one or more
 
treatments (programs) are administered to
 
some set of persons (or other units) drawn
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at random from a specified population;
 
and that observations (or measurements)
 
are made to learn how (or how much) some
 
relevant aspect of their behavior follow
inj treatment differs from like behavior
 
on the part of an untreated or control
 
group also drawn at random frori the same
 
population. I 

The function of social experimentation is to provide
 
knowledge for decisions about how to intervene in
 
areas of social policy. In this respect the ques
tions posed are similar to those confronting the
 
staff of a small farmer development project. Criti
cal differences arise, however, in the degree of
 
control that development practitioners are actually
 
able to exercise, at reasonable cost, over the en
vironment they work in. The selection of field
testing sites in a project context comes about only
 
through interaction between development practitioners 
and other interested parties (including host country
 
authorities, donor agency officials, and -- at least
 
in theory -- members of the prospective target popu
lation). These critical real-world variables force
 
the prospective social "experimenter" to tailor his
 
strategy to specific ci:,cumstances.
 

The usual outcome of this process is a decrease 
in the control available to the "experimenter." In 
a field context, randomization, which ensures equiv
alence betw,;een the carouc (s) subjected to "treat
ment" (s) and an untreated control group, is a diffi
cult procedure (sometLines impossible) and generally 
a costly one.- As a second-best solution one may 
adopt "quasi-experimenta!" techniques, which seek to 
match treated and untreated groups across as many 
relevant variables as possible. The rigor of these 
techniques determines the level of explanatory power 
(interpretability) in the results of the tests.
 

From this perspective it appears that certain
 
of the testing activities incorporated in the twelve
 
projects constitute potential "quasi-experiments."
 
To achieve this potential, however, they require
 
more detailed elaboration in the form of carefully
 
structured plans for executing the tests, each of
 
which should be framed in such a way as to examine a
 
particular hypothesis.! Relatively few hypotheses
 
ha've been stated explicitly in the projects' docu
mentation: An intuicive, empirical approach is in
dicated, with Lth expectation that hypotheses will
 
be formulate-d, tested, refined, retested, and so on
 
as implementation proceeds. This open-ended quality
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may represent the optimal response to the uncertain
ties encountered in the design phase. 
It means,

though, that reference to "experimentation" in the.
 
documentation is colloquial rather than technical,

since no true "experimental" designs have been gen
erated in the Project Papers.
 

It also seems probable that activities in the
 
,areas of greatest uncertainty will have to depend on
 
something less than even "second best": 
 they may not
 
attain the level of "quasi-experiments," either for
 
lack of definitive hypotheses, or due to an inability

to identify and control for all the variables poten
tially influencing the problems under investigation.

This should not be taken to mean, however, that such
 
tests will fail to produce useful results. Given the
 
urgency of the problems confronting small farmers in
 
many of these project situations, identification of
 
techniques that work may justify full-scale applica
tion even if the reasons that they do are not fully

understood. For example, 
a great deal can be learned
 
in a post hoc analysis of a "treated" population by

investigating why some small 
farmers adopted a par
ticular intervention and others did not.
 

In another critical respect, the testing proce
dures envisioned in the twelve projects studied dif
fer from classical social experimentation. Testing

of a particular alternative is not pursued indefi
nitely, but only as long as 
it appears promising.

For example, tests during a single crop season of
 
four to six months may yield enough evidence to jus
tify dropping an agricultural input from the inven
tory ot possible interventions. More complex tests
 
-- for example, comparing the results of reliance on
 
alternative methods of knowledge transfer between
 
farmers -- would require continuous monitoring over
 
longer periods (perhaps the full life of this proj
ect). Depending on 
the focus of a project component,

adaptive research may begin with a larger number of
 
possible techniques, but the range will be progres
sively natzowed. So long as this process is purpo
sive and Fystematic, it is logical to expect finally

to identify optimal techniques for the project to
 
introduce in the target area.
 

Time and Resource Constraints
 

During its involvement with project design, DAI
 
encountered considerable resistance to the notion of
 
evolutionary project development. This resistance
 
took two principal forms: in certain quarters the

"unknowns" were perceived as much less serious con
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straints to successful implementation than DAI claim

ed; the argument was also made that there was "no
 

time" for adaptive research. These two positions are
 

in fact mutually reinforcing, and in Niger and Haiti
 

they eventually carried the day.
 
These objections can be countered on a general
 

level by drawing on the Strategies report
4 for evi

dence of the difficulties involved in mobilizing lo

cal involvement in small farmer development projects.
 

On a country-specific level too, it is usually possi

ble, without having to range too far, to document the
 

limitations of conventional "packaged" approaches, if
 

indeed any have been mounted in the small farm sec

tor. The scarcity of proven answers, and the logic
 

of adaptive research in developing them, would seem
 

to offer ample justification for trying out the pro

cess approach in actual field settings.
 
Even so, when it comes to the task of assembling 

a project on the ground, the "no need" and "no time"
 
an interobjections must be reckoned with. They are 


esting manifestation of what one American commentator
 
has referred to as "Timpane's Law," paraphrased as
 

follows:
 

If there is enough interest and concern in
 
the country and in the Cc: c°ess to support
 
an experiment about a particular problem,
 
that interest and concern will be so great
 
that people will not be willing to wait
 
long enough for an experim=nt to be carried
 
out before enacting legislation and launch
ing programs. On the other hand, if there
 
is not that extraordinary degree of interest
 
in the problem, then there won't be enough
 
interest to support an experiment. So
 
either way there is no experiment.
 

One has only to substitute "AID and host country
 
government" for "the country and the Congress," and
 
"committing funds" for "enacting legislation," to
 

recognize that this formulation applies to the prob

lems encountered in project design. Its internal
 
logic resembles Catch-22, for either (1) adequate
 
time is available but the required resources are not
 

forthcoming; or (2) the decision to commit resources
 
indicates a level of urgency and a demand for instant
 
results that foreshorten the time allotted to do the
 
testing.
 

These are the considerations that impinge most
 

directly on the elaboration of a project framework.
 
They virtually guarantee that, whatever rhetorical
 

163
 



commitments are made to "experimentation," the actual
 
testing procedures carried out within the project

will tend to be much less sophisticated, and less
 
powerful in terms of their explanatory content, than
 
the standard procedures on which classical social
 
experimentation is based.
 

There are important trade-offs in this area.
 
What is sacrificed in the way of sophisticated de
sign may be more than compensated for by the crea
tion of an indigenous capacity to continue explora
tory testing and adaptive research after the conclu
sion of the project. Local human resources are fre
quently not well matched with the requirements of a
 
full-blown "experimental" design. One response to
 
this difficulty would involve recruiting large num
bers of social scientists, with the aim of ensuring

rigorous adherence to scientific procedures and ir
refutable, unambiguous results f.rom the tests being

conducted. A second response, which is demonstrably
 
more sensible in both the short and long terms, is
 
to tailor the requirements of the testing procedures
 
to the local situation. In other words, the tech
nical assistance team should enhance the ability of
 
key actors in the project area (local officials,
 
technicians and extension staff, and farmers them
selves) to conceptualize, structure, and execute the
 
tests. The primary function of the tests is to gen
erate criteria for decisionmaking, and this respon
sibility must ultimately devolve on local actors.
 

In the twelve projects, concerted efforts were
 
made to build in situationally appropriate agendas
 
for adaptive research. In Chile and Colombia, for
 
example, both the information system and the content
 
of other components take cognizance of existing per
sonnel resources and comparatively high literacy
 
rates among the target population of small farmers.
 
By compari.son, the suggested procedures for the
 
Ethiopia project are elementary in nature, but in
clude anticipated increases in sophistication as the
 
method becomes institutionalized.
 

Ethical Issues
 

The ethical implications of testing in field
 
settings overlap partially with the practical issues
 
discussed in the previous section. While ethical
 
issues have not always received their due in social
 
experimentation, the nature of the process approach

exercises certain controls on the conduct of field
 
tests. The emphasis on collaboration and involve
ment of local actors (farmers, paratechnicians, local
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leadership, etc.) helps to ensure that the selection
 
of "treatments" and their allocation to groups are
 
acceptable in the immediate project environment. The
 

evaluation of results, furthermore, is meant to be
 
part and parcel of a locally based decisionmaking
 
process.
 

Although these features of the process approach
 
offer important safeguards against abuses in the im
plementation of field-testing, they cannot guarantee
 
absolute protection of the human subjects affected
 
by the tests. To make sure that the main problem
 
areas and associated danger signals are not lost to
 
sight, they are briefly summarized below.6
 

Privacy
 

There are two principal dimensions to this is
sue where field-testing is concerned. The first in
volves the strategy and techniques of observation,
 
since "unobtrusive" research is usually unsuited to
 
the kinds of tests being run in rural development
 
projects. The duration and frequency of visits by
 
persons charged with collecting information, the na
ture of the information being sought, and the per
sonal interaction between suppliers and recorders of
 
information are all potential sources of irritation
 
and even noncooperation. Given the nature of the
 
projects as designed, noncooperation can serve as the
 
small farmer's "ultimate weapon" if the nuisance
 
value of continual observations outweighs the pro
spective benefits to be drawn from the test.
 

The second dimension of privacy concerns the
 
handling of information after it has been collected.
 
Coding and storage procedures may have to take
 
account of individual's vulnerability to harassment
 
or exploitation. While it would seem on the surface
 
that the sort of information sought in a small farmer
 
development project would be of little interest to
 
anyone but farmers and project staff, this cannot
 
automatically be assumed. The clearest example of
 
awareness of this problem is in the documentation
 
for the Zaire project, where project designers had to
 
consider methods for shielding economic data on in
dividual farmers from agents (traditional agronomes)
 
with a reputation for arbitrary and illegal taxing
 
and confiscation of property.
 

Exposure to Risks
 

The introduction of interventions into an agri
cultural production system carries along the risk of
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unsatisfactory results, portending economic hardship
 
or even disaster for the test participants. Risk
sharing, as described in detail in several of the
 
Project Papers (e.g., Colombia, Chile, Zaire),
 
represents an attempt to combat this difficulty by

anticipating the small farmer's perception of risks.
 
In essence, risk-sharing schemes are meant to elicit
 
participation in field tests of new technologies, by
 
guaranteeing small farmers a minimum income (given a
 
reasonable outlay of effort) in the event that the
 
technologies fail.
 

Exposure to political risks is an implicit ra
ther than explicit issue in the twelve projects dis
cussed in this report. By definition, however, "de
cisionmaking" refers to a political process in which
 
scarce resources are allocated. Seeking to alter
 
that process by strengthening its participatory con
tent, as several of the designs imply, opens up po
tentially serious questio)ns. In Afghanistan, for
 
example, the prospect of changing the distribution of
 
water among small farmers poses a threat to the
 
leadership that currently decide who gets how much
 
water. Although the projects are not intended as
 
vehicles for political interference, it should be
 
recognized that development can never be completely
 
divorced from political processes.
 

In this context it is important to anticipate
 
the potential response of various interest groups to
 
activities undertaken by the project. During imple
mentation two elements appear especially significant
 
for protecting the interests of project participants
 
against sanctions available to entrenched local in
terest groups. The first is the confidentiality of
 
information gathering and processing techniques; the
 
second is the visible demonstration of the host
 
country government's commitment to the goals and
 
activities of the project.
 

Manipulation of Subjects 

Criticism of testing procedures, on the ground

that they deliberately withhold "treatments" from one
 
segment of the population, can be countered in the
 
light of the preceding discussion of time and re
source constraints. In the first place, testing is
 
not advocated as an end in itself, and interventions
 
found unsuitable are eliminated from the inventory of
 
possible techniques. In the second place, the inter
weaving of adaptive research, field-testing, and
 
application (benefit distribution) is such that the
 
length of the "withholding" period will be kept to a
 
minimum.
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A further safeguard against manipulation is the
 
voluntary nature of participation in the tests. In
 
other words, for many of the farm-level tests (in
volving adoption of new techniques such as chemical
 
fertilizers), individual farmers will not be forced
 
to join the "treatment" group if they do not wish to
 
do so; and if the intervention is a surefire success,
 
those who were in the "control" group in the first
 
year of the trials can be rapidly assimilated into
 
the "treatment" group in the second year and there
after.
 

SOME GUIDELINES FOR DESIGNING FIELD TESTS
 

Most field tests in projects based on the pro
cess approach, it has been argued, will represent
 
second-best or third-best use of "experimental" pro
cedures. They will be quasi-exparimental" (using
 
nonrandom assignment of subjects), or, failing that,
 
they will rely on intuitive comparisons between gen
erally similar populations. It becomes necessary,
 
then, to take a closer look at these less-than
optimal designs, focusing on three major questions:
 

* 	Analytical control over the environment:
 
How does the designer of a field test
 
establish a uodicum of control over
 
definition and choice of the target
 
population in order to be able to inter
pret the results? What constitutes a
 
manageable set of variables on which
 
to base comparisons of treated and un
treated groups?
 

* 	Techniques that provide the best access
 
to the population: In many of the
 
twelve project settings the question
 
of how to intervene (through which for
mal and informal local institutions)
 
was left subject to testing during the
 
implementation phase.
 

* 	Once access has been established, the
 
actual content of appropriate interven
tions must be worked out empirically by
 
analyzing the results of field trials.
 
This is the key to the entire exercise,
 
but the explanations provided in the
 
documentation for the twelve projects
 
are abstract; they do not give a clear
 
picture of how tests would be run or how
 
the results relate to decisionmaking.
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The remainder of this chapter examines these
 

three issues with reference to concrete examples
 

Analytical Control
 

To approach this question we 
shall begin with a
hypothetical situation and then examine one case from
 among the twelve projects. 
 It will become apparent

that the procedure is reductionist and tends to oversimplify the realities of the project environment.

The complexity of the problems being addressed and
the nature of proposed interventions will determine
whether those realities have been distorted to an
 
excessive degree.


In the hypothetical case, we start with the
assumption that the project environment contains four

critical variables distinguishing members of the target population of small farmers. 
There are two values for each variable, and coding may be performed

in the following fashion:
 

* Ecological zone: Codes El, E2;
 
e Farm size: Codes Sl, S2;

* Technology level: 
 Codes Tl, T2; and
 
e Crop mix: Codes Cl, C2.
 

This coding system generates 24 = 16 possible combinations. 
 Carving the target population into 16
matched groups, however, will frequently be too time
consuming and costly.
 

It is possible, with the use of rapid survey
techniques, to establish the general distribution of
these variants. Let us suppose that a survey is
carried out, and it is 
found that five combinations
 
account for ± 90 percent of the total. 
 This would
provide a basis for constructing a set of only five
matched groups. 
 It might also be found, as a result
of a rapid survey, that the amount of variance within a particular feature being investigated is 
so low
that it justifies dropping that variable from the
set. 
 In this way, too, analytical control over the
environment can be strengthened. Rapid surveys also
help to isolate the most disadvantaged group or
 groups of farmers: The E2S2TlC2 variant, for 
example, with the 
"problem areas" being continued dependence on an unproductive technology, TI, and a crop
mix, C2, 
that offers little potential for increased
 
income.
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in its broad outlines, can be
 This procedure, 

applied in any project environment. 

The critical
 

point of departure is agreement on the minimal set.
 

of variables, and from there on the minimal 
set of
 

(Note that in theory only
values attached to them. 


two variables might be designated as 
critical for a
 

given target population, but a much 
larger number of
 

be accommodated in the definivalues might have to 

tion of groups for interventions and control.)
 

Among the set of twelve projects studied, 
the
 

Upper Volta Women's Project illustrates how 
broad
 

cuts on variations within the project environment
 

help to define the field setting for testing activi-


The design team focused on two variables: the

ties. 

presence or absence of year-round access 

to water in
 

each village, and the existence of a dependable 
cash
 

(Clearly these variables were linked, since
 crop. 

the existence of income-generating cash crops 

proved
 
This breakto be a function of water availability.) 


down generated a classification of three "levels" 
of
 

Level One referred to those
village development: 

a cash


villages lacking both year-round water and 


crop; Level Two designated those with water but with

out a cash crop, and Level Three encompassed 
those
 

villages possessing both characteristics.
 
use-
This three-tiered classification provided a 


comparing performance across
ful starting point in 

villages in different project activities. A prin

cipal component of the Upper Volta Women's Project
 

was a fund for promoting small enterprise develop
"carvment in the villages. This simple method of 


ing up" the project environment was appropriate for
 

the type of comparative analysis needed during proj
form of analysis would inect implementation. One 


similar interventions
volve measuring the impact of 


(e.g., grain milling enterprises owned and operated
 

in Level One, Two and Three vilby women's groups) 

lages. A second form of analysis would entail mea

a
suring the impact of interventions tailored to 

(e.g., Level Two villages), with
particular category 


a number of villages in this category being "treated'
 

and others serving as "controls."
 

Establishing Access
 

The Afghanistan Integrated Rural Development
 

Project, among others, was conceived in an environ

ment characterized by more numerous and complex "un-

In the view of the DAI
knowns" than in Upper Volta. 
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design team, this situation provided ample justifica
tion for an avowedly "experimental" approach to proj

7
ect development. Although the AID Mission and the

host country government desired a district-level
 
project, there was no sound basis for designating one
 
district rather than another as 
"representative" of

Afghan conditions. Substai-tial diversity was known
 
to exist among ecological zones, agricultural and
 
livestock systems, sociocultural groupings and local
level political institutions, and in the absence of

meaningful parameters for these variations, no "modal"
 
district could be identified.
 

The design team worked under the premise that,

in such fluid and undefined circumstances, meaningful

understanding of how to intervene could best be
 
developed from the bottom up. 
 Most of the interven
tion activities suggested in the design paper would
 
have specific impact in small group settings and
 
would be unlikely to have immediate spread effects.
 
It was argued that, if control could be established
 
in small group settings and meaningful results ob
tained from initial testing procedures, more general
izable lessons would emerge as 
the project progressed.


To illustrate how the approach was intended to
 
operate within the Mohammad Agha District, we may

examine the Technology and Agricultural Production
 
component. In the field report, three areas of
 
activity were identified: Availability of Water,

Distribution of "ater, and On-Farm Water Use. 
 Fig
ure 7.3 shows how the project environment might be

"carved up" (at different levels of precision) to
 
set the stage for systematic testing in each area.
 
The units listed on the matrix were not mentioned
 
explicitly in the design paper; they represent im
plicit distinctions based on the design team's
 
limited exposure to the project environment and their
 
attempt to amass survey data during that time.
 

These procedures provide a point of departure

for a difficult exercise: determining how to inter
vene effectively over time. 
 The project was con
ceived as a framework within which the process could
 
be begun. Interventions could be tried, organiza
tions formed, services provided, and eventually, new
 
behavior patterns among the small farmer population
 
could be established.
 

The difficulty of the exercise lies in the lack
 
of a proven strategy for entering the local communi
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Focus of Activity 


Availability 
of 	Water 


Distribution 

of water 


On-Farm 

Water Use 


FIGURE 7,3
 

TECHNOLOGY AND AGRICULTURAJ, PRODUCTION COMPONENT 

AFGHANISTAN INTEGRATED RURAL DEVELOPMENT PROJECT 

Possible 

Units of Analvsis Analytical Procedures
 

9 Irrigation System Distinguish between water 

canal - S1 availability constraints 
in two systems. Select 

karez - S2 target areas (localities) 
of each type for testing 

* 	Location along activities.
 

system
 
near origin - Determine water availa-L1 

bility at various points 
midpoint - L2 along the distribution 

system. 
endpoint - L3 

* 	 Irrigation System Construct sample of local 

S1 $2 groups in each system: Si S2 , 


a Location Through monitoring of deci-

L1 , L2 , sionmaking on water alloca-L3 

tion, analytically distinguish
 

from 	 02 groups.01 


Identify constraints on
a 	Local group's 

equitable distribution, 	 disdecisionmaking 

authoritarian - D1 tinguishing between S1 and 
S2 D groups. 

consensual - D2 

o 	Irrigation System Construct sample for each
 

Si, S2 irrigation system, comprising
 
proportionate 	numbers of users
 

U2 , U3 ) at each location.
o 	Location (UI, 

Ll , L2 ' L3
 Distinguish water needs and
 

.
* 	Local Groups usage among U1 , U2 , U3

Di , D2
 Isolate best technology 	(man

* 	Types of Users: agement of scarce water) being
 

Landowners - U, practiced.
 

Sharecroppers = U2 	 Determine potential for transfer 
of technology within DI , D2 
groups, at locations
 
L1 , L2 , L3 •
 

Pastoralists = U3 
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ties. The possibilities are as follows 
(paired options representing poles of a continuum):
 

e 
Entry through officially designated

leadership; or entry through groups of
 
farmers with a common interest (e.g.,

apple growers, grape growers).
 

* 	Entry by professionals representing the
 
government; 
or entry by paraprofessionals

from the local communities.
 

* 
Entry through established local officials
 
currently working at the district level;
 
or 	entry through a new group of officials
 
not previously associated with the area.
 

* 
Entry through women and women's groups;
 
or entry through male heads-of-house
hold.
 

* 
Entry through progressive large land
holders; 
or entry through the acknowl
edged poor and underprivileged.
 

Midpoints in these continua provide still more
options, without even 
touching upon questions of
technology, of the relationship between social 
services 
(health) and productive services (water),or of
the formal mechanisms for generating local institu
tions and interest groups. 
This exercise provides a
framework for applying different intervention meth
ods. 
 A project must proceed from application (a
successful entry into a village) 
to 	the next step
(a useful technological suggestion to be applied) in
 an ordered sequence. 
 The method of approach, the
ordering of the sequences, and the methodology of
the applications, are 
the critical elements in this
stage of the project. 
A technical understanding of

agricultural production possibilities can then be
 
applied in subsequent stages.
 

Content of Interventions
 

Once appropriate units of measurement have been
identified in the project environment, and access to
the target population has been achieved, the specific content of interventions must be worked out. The

twelve project designs usually stopped short of specifying priorities or providing an 
itemized breakdown of the proposed testing program. Subsequent
 

172
 



DAI experience with planning for and practicing proj

ect implementation has sharpened our understanding of
 

how such a program would operate in an actual field
 

situation.
 
Agricultural field-testing and "quasi-experi

mentation" proposed for the Ghana DIPRUD project pro

vide a useful illustration. Figure 7.4 presents a
 

simplified agricultural calendar for Atebabu Dis

trict, the site of this project. The major respon

sibilities of the project's Agricultural Advisor dur

ing the first year (pre-implementation phase) are
 

shown at the bottom of the figure. Distinct ecolo

gical zones and associated cropping patterns must be
 

delineated prior to the intensive field surveys.
 

The initial surveys would identify the cropping
 

cycles and complex cropping patterns that exist
 

within the project environment and focus on farmer
 

attitudes towards production constraints, specifi

cally on perceptions of the following types of risk:
 

9 	The risk of crop failure due to natural
 
catastrophe;
 

The risk of crop failure due to reliance
* 

on unproven or improperly used technolo
gies;
 

* 	The risk of post-harvest failure due to
 

an inability to market farm produce; and
 

The risk of debt due to poor market
* 

prices, or production levels insufficient
 
to meet the cost of credit.
 

Three to four months would be considered a minimum
 

amount of time to devote to observation before spe

cifying interventions in an agricultural environment
 

where "smallholders have developed over generations,
 
a complex cropping pattern which is efficient given
 

the ecological setting, the prevailing level of tech

nology and the land and labor resources under their
 

command." '
 
The surveys will serve two important functions.
 

First they will provide a basis for designing field
 
own
trials of possible innovations on small farmers' 


land, utilizing risk-sharing agreements between
 
farmers and project management. Second, the surveys
 

will delineate the optimal structure and content of
 

a farm records subsystem within the overall informa

tion system created by the project.
 

173
 



SIMPLIFIED AGRICULTURAL CALENDAR, PRE-IMPLEMENTATION PHASE:
 

ATEBUBU DISTRICT DEVELOPMENT PROJECT (GHANA)
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A fully elaborated testing program would be in
t 'oduced prior to the start of the planting season
 
in the second year of the project. To establish pri
orities in this program, detailed survey results
 
would be needed, but the general orientation of the
 
DIPRUD project provides some basic guidelines:
 

e 	Avoidance of early dependence on imported
 
materials, consultants, etc., and the
 
associated problems of foreign exchange
 
requirements, lead time for delivery of
 
materi.,ls, and availability of exotic
 
inputs,
 

* 	Full evaluation and utilization of local
 
human and material resources; and
 

* 	Potential replicability, taking into
 
account available resources Jn other dis
tricts, as well as Atebubu itself.
 

When thesc criteria are applied to what is cur
rently known about the farming systems of the dis
trict, distinctions can be drawn between three ap
proaches to improving agricultural production. From 
this it is possible to estab'.ish a tentative ranking 
of the three in terms of their priority. The rank
ing, as well as the examples on the following list, 
would be sibject to modification when a better pic
ture is obtained from initial surveys and the proj
ect's infc~rmation system. 

Priority 1: 
Identification and testing of apparently successful 
practices and technologies already being used by the 
most progressive small farmers in the area, and which
 
can be spread to other farmers, using basic extension
 
methods and locally available materials. Examples
 
might include:
 

A. Cultivar Selection 

i. L)cal high yielding varieties 
2. Fertilizer responsive varieties
 
3. Desirable growth forms 
4. 	 Loriqer storaqe life varieties 

B. Farm Practlces 

1. Seedbed preparation 
2. Manuring and fertilization
 
3. Cultural techniques
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Priority II:
 
Identification and testing of modified local practices
 
and technologies requiring outside input from Ghanaian
research organizations and with low to moderate foreign
 
exchange requirements. Examples might include:
 

A. Improved cultivars from formal breeding programs
 

B. Modified land management patterns
 

1. Intercropping of legume/nonlegume crops
 
2. Tree crops
 
3. Monoculture trials
 
4. Fallow land regeneration under harvestable
 

plants, e.g., legume-grass mixes for pasture
 
and/or fodder production
 

C. Animal tiaction
 

Priority III:
 
Identification and testing of new practices or tech
nologies requiring greater capital investment and/or

foreign exchange, imported expertise, and longer lead
 
times necessary for exl- rimentation and evaluation
 
before implementation. These might include:
 

A. High yielding varieties (HYVs) and associated in
put packages (Note: Need to determine HYV com
patibility with intercroppina systems, e.g., 
critical timinq of interplanting so-that yields 
of HYV and associated crop are not lowered.) 

B. Fertilizer trials
 

1. Seedbed incorporation
 
2. Side dressing
 
3. Foliar applications
 

C. Tractorization and management of tractorization
 

1. Walking, wheel, and track types
 
2. Gasoline and/or diesel
 
3. Use trials
 
4. Auxiliary uses
 

For purposes of illi stration, let us assume that
 
initial surveys confirm the ranking of priorities,
 
and that a decision is made to focus on the problem

of yam decay. Post-harvest losses in this crop have
 
already been identified as a serious constraint,
 
limiting the ability of farmers to market the crop
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successfully. Optimum storage conditions (both
 
refrigerated and non-refrigerated) have been identi
fied in scientific journals.9 Non-refrigerated yam
 
storage life has been estimated at three to four
 
months. Yet there is wide variation in loss figures
 
due to cultivar differences, varying physical damage
 
during harvest, handling and transportation, and de
predations of rodents, insects and disease. The pic
ture is further complicated by the fact that three
 
different species of yam are grown in Ghana, and of
ten in the same field by an individual farmer.
 

We will assume, too, that the survey work has
 
generated the two following hypotheses:
 

e 	That cultivar "A" (not widely grown in
 
the district) is substantially more re
sistant to decay than cultivar "B," which
 
was found to be the most commonly grown
 
variety of yam; or
 

* 	That a low-cost storage technique "X"
 
(not currently in use on most Atebubu
 
District farms) offers greater protec
tion than "Y," which is the most com
monly practiced method for storing yams.
 

A simpie "quasi-experiment" can then be designed to
 
determine the impact of interventions "A" and "X,"
 
whether introduced separately or in combination. It
 
requires the designation of four groups of farmers.
 

e 	The A-X group will grow the new variety of
 
yam and store it using new recommended
 
techniques;
 

* 	The A-Y group will grow the new variety
 
of yam and store it using traditional
 
techniques;
 

* 	The B-X group will grow the traditional
 
variety of yam and store it using recom
mended new techniques; and
 

e 	The B-Y group will serve as a control,
 
growing the traditional variety and using
 
traditional storage methods.
 

The following guidelines will help to ensure
 
meaningful and interpretable results: the groups
 
should be of comparable size (a minimum of 15 to 20
 
farmers in each seems de3irable), and matched for a
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minimal set of key environmental variables. While
 
the latter cannot be specified in advance of careful
 
survey work, it is probable that the size of the area
 
under cultivation, ecological zone, and availability

of manual labor in the farmer's household would need
 
to be included.
 

The turnaround time in obtaining results will
 
necessarily vary according to the type of agricul
tural activity. If the test described here were be
gun with the yam planting season of August/September

1978, meaningful results would not be obtained until
 
the end of 1979 or beginning of 1980, when yam har
.vesting had been completed and a storage period of
 
several months had elapsed (see Figure 7.4).


On the other hand, comparable tests affecting

groundnut or maize production would yield results
 
within a span of four to five months. It would be
come possible to disseminate successful techniques

to other farmers at a much earlier date, perhaps with
 
the second planting season in 1979 or 
the first one
 
in 1980. Determination of effective extension tech
niques (to ensure rapid spead of knowledge acquired

in the field trials) will require a comparable level
 
of effort and willingness to test various approaches.

Thus the technical field trials are not an end in
 
themselves; they must be integrated with the other
 
components of the project.
 

CONCLUS IONS
 

The purpose of this chapter was to examine the
 
provisions for "experimentation" in the twelve proj
ects under review and to determine what general les
sons could be drawn about the operational meaning of
 
the term in rural development projects. It was found
 
that the actual environments in which projects must
 
operate place severe constraints on the feasibility
of "experimentation," as it is conventionally con
strued. Indeed, the characterization of the twelve 
projects as "experiments" appeared in retrospect to
 
have been evocative, but technically incorrect. 

The analysis showed that, aside from being
costly and difficult to effect, classical "experi
mental" procedures are not the optimal basis for the 
type of learning process that the projects seek to 
promote. The optimal procedures, while second- or
third-best from a scientific viewpoint, have a sound 
pragmatic orientation. They involve imaginative use
 
of field tests and continuing adaptive research,

with direct involvement of local actors. 
 A two-way
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information flow was built into each of the DAI proj
specific
ect designs to ensure that, as answers to 


problems are worked out, they are fed back into the
 

planning and design process. The explanatory power
 

of results will tend to vary, and the level of ab

straction in those results will tend to be lower than
 

if more rigorous "experiments" had been mounted (at
 

substantially greater cost and consuming longer per

iods of time) by observers with an academic orienta

tion.
 
In sum, a strong case can be made for the con

duct of adaptive research and the testing of prospec-

These activitive interventions in field settings. 


ties form an integral part of the process approach
 
to project development, and they are the vehicles
 
that make it possible for an incremental learning
 
process to proceed.
 

1 Henry W. Riecken and Robert F. Boruch, eds., Social Experi

mentation: A Method for Planning and Evaluating Social Inter

vention, New York: Academic Press, 1974.
 

2 Randomization permits the analyst of experimental results to
 

for observed differconclude that the treatment alone accounts 


e ,we( t'., cated and untreated populations. For an exten

sive discussion of experimental design, see Thomas D. Cook and 

Donald T. Campbell, "The Design and Conduct of Quasi-Experiments
 

and True Experiments in Field Settings," in Handbook of Indus

trial and Organizational Psychology, Marvin D. Dunnette, ed.,
 

New York: Rand McNall, 1976, pp. 223-326; and Riecken and
 

Boruch, op. cit.
 

3 It is worth remarking here that a useful rule of thumb in
 

constructing an hypothesis is that it must be capable of being
 

proved incorrect. Hence the more specific and limited the hypo

thesis (e.g., A is associated with B), the more easily it can
 

be tested. Conversely, inclusive "catch-all" statements (e.g.,
 

A, B, C, D, and E contribute to phenomenon F) are more difficult
 

to disprove, and generally require multivariate analysis.
 

E. R. Morss, J. K. Hatch, D. R. Mickelwait, and C. F. Sweet,
 

Strategies for Small Firmer Development (two volumes), Boulder,
 

Colo.: Westview Press, 1976.
 

5 M. Timpane, "Educational Experimentation in National Social
 

Policy," Harvard Educational Review, 40:547-566, 1970, cited and 

paraphrased by John W Evans in "Motives for Experimentation," 

in Proceedings of Conference on Social Experiments, August 1974, 
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National Science Foundation, Science and Technology Policy Of
fice, March 9, 1975.
 

6 
For a more complete discussion of ethical problems in experi
mentation, see Chapter 8 of Riecken and Boruch, op. cit.
 

7 In retrospect, and in line with the preceding discussion,

the use of the term "experiment" appears to have been more
 
colloquial than technical. 
Better understanding of the issues
and use of a less ambitious terminology might have spared the

project some of the challenges and delays it has endured since
the submission of the design team's field report. 
See Chap
ter 3.
 

a 
Ghana Agricultural Sector Assessment, USAID/Accra, December
 
1974, p. 50.
 

9 
See, for example, 0. M. Adeniji, "Influence of Moisture and
Temperature on Yam Decay Organisms," in Phytopathology 60: 698
99, 1970.
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Chapter 8
 
REFLECTIONS ON PROJECT ORGANIZATION
 

AND IMPLEMENTATION
 

Implementation is a neglected issue in develop
ment. In AID, as well as in other development or
ganizations, most of the rewards (attracting most of
 
the brains) flow from project development rather than
 
project implementation. Few direct-hire AID employ
ees have served as rmanagers of technical assistance 
teams althoucIh those serving overseas often have 
oversight responsibility for such teams. It is rare, 
moreover, for those AID employees who help design a 
project to later have any direct responsibility for 
implementing it. 

Yet early attention to organizational and imple
mentation arrangements is exceedingly important. It
 
is necessary to determine who will do what for whom,
 
when and how., This means working with the host
 
country to select the implementation agency, identify
 
senior personnel, generate a budget, staff, vehicles,
 
transportation, housing, and the like. Tackling the
 
details of staffing, funding and control linkages is
 
too often put off or handled through the Conditions
 
Precedent requirement that an appropriate implementa
tion plin be prepared by the implementing agency
 
prior to disbuirsement of funds. However, this pro
cess tends to exclude the PP designers, who may have
 
the best knowledge of how the project might work,
 
from having assisted in the details of implementation
 
planning and the organizational aspects of project
 
management.
 

A central proposition of this chapter is that
 
careful attention to organizational arrangements at
 
the time of design can keep problems encountered dur
ing implementation to a minimum. In particular,
 
three issues involving implementation/organizational
 
arrangements deserve careful consideration during
 
design exercises:
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" 
Project management strategies;
 

* 	Building flexibility and redesign capa
city into project management; and
 

* 	Project decisionmaking structure.
 

Drawing on DAI rural development design and evaluation experience over the last two years, this chapter

will discuss some of the problems commonly encountered in project implementation that can be anticipated and dealt with during project design.'
 

PROJECT MANAGEMENT STRATEGIES
 

Arriving at optimal management arrangements for
project implementation, including the selection of a
principal implementing entity, requires an understanding of the objectives, activities and resource
requirements of the project and an 
in-depth knowledge

of the host country's political, administrative and
organizational dynamics. 
 The choices available within the context of a given project and a given country
are generally small in number. 
The practical constraints of working with existing organizations,

existing personnel and existing capabilities frequently require thinking in terms of second- or thirdbest solutions, rather than theoretically desirable
 
arrangements.
 

DAI's experience over 
the past several years
indicates that there are four recurring types of management strategies commonly designed into or adopted

by rural development projects:
 

* 
Working through traditional line mini
stries, 
or agencies affiliated with line
 
ministries, at the national 
level;
 

* 
Working through subnational governments
 
or government agencies;
 

* 
Working through integrated development
 
agencies; and
 

* 
Creating special project management units.
 

The use of these a-rangements in actual project situations, together with the advantages and disadvantages of such arrangements, are discussed in this
 
section.
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Working Through Traditional Line Ministries
 

In four of the projects -- Chile, Haiti, ColOm

bia, and Tanzania - FT -- the management strategy
 

adopted was to locate project management responsi
bility in a traditional line ministry. In all four
 

this was either the Ministry of Agriculture or
cases 

an agency under or affiliated with the Ministry of
 
Agriculture. There were several reasons, some theo
retical and others practical, for selecting this man
agement strategy for these four projects. First,
 
the ministry or agency is a permanent part of the
 
government. Knowledge gained and new ideas and ap
proaches tried and found successful in the project
 
might, therefore, spread to other programs run by the
 
same agency. Second, the best goal of the four proj
ects was an increase in the income and productivioy
 
of small farmers, so it made sense to lean toward the
 
national-level agency with the agricultural sector
 

limited
charter. Third, none of the four projects was 

to a specific area of the country, so it was not
 
possible to work through a local organization or a
 
subnational government entity. In at least two cases,
 
Colombia and Tanzania - FT, the project had been
 
requested by the oranization that became its man
ager, thus effectively narrowing the choice of imple
mentation orcanizations down to one.'
 

Working through traditional line ministries
 
also has a nwrnber of disadvantages. The principal
 
disadvantage is that the capabilities of line mini
stries are generally limited to one or two narrowly
 
defined functional areas, while rural development
 
projects increasingly require the integration of a
 
variety of functional activities. In order to carry
 
out this variety of activities, the designated agency
 
often must look to outside sources of expertise and
 
capability. Another problem is that traditional
 
ministries usually have their most capable personnel
 
in the capital city, with much weaker capabilities in
 
the rural areas where project activities will actually
 
be conducted. In addition, ministries or large
 
national acencies have many different programs, so
 
that there is sometimes a problem of how much prior
ity and attention the project will receive within the
 
ministry or agency itself. Another problem is that,
 
when operational responsibility for project activi
ties is delegated to a particular office within a
 
ministry, that office sometimes had difficulty secur
ing the cooperation of other offices within the same
 
ministry.
 

183
 



--

Thus, in the four projects where the traditional
 
line ministry approach was adopted, it became neces
sary to see how the agency could forge links to exL
 
ternal organizations whose cooperation would be
 
necessary, as well as how it might organize to coor
dinate its own internal activities and allocate
 
operational responsibilities between headquarters and
 
the field. This required different tactics in each
 
project, mainly because the concept of what consti
tuted the field differed dramatically among the four.
 
In Chile, the field consisted of private sector coop
eratives through which the project would be imple
mented in its initial stages. The government's role
 
is to set policy, make subsidy payments for several
 
years, and monitor and evaluate the performance of
 
private sector technical assistance. Only a country

with strong local institutions and a well-developed

and highly skilled inventory of human resources in
 
the private agricultural sector could work through

such organizational arrangements.


In the Haiti project, the field is a geographic
 
area. The design, unfortunately, contains little
 
specification of how national-level and field-level
 
interaction should take place. The design does call
 
for an expatriate team of management/administration
 
specialists 
to set up a special project implementa
tion unit within the Ministry of Agriculture (a mini
stry with responsibilities ranging from extension
 
and price controls to conservation and running rural
 
schools), but is not clear about how this team should
 
function within the ministry.
 

In the Colombia project, the design called for
 
implementation by the national-level Agriculture and
 
Livestock Institute (ICA), working through three
 
regional offices. Although ICA is a highly experi
enced organization with capable personnel, it became
 
apparent during project design that the Institute
 
would need help with the integration of its activi
ties to support new approaches to rural ievelopment,
 
as well as help with the monitoring and evaluation
 
unit of the project. Special units and technical
 
assistance were designed into the project to 
overcome
 
these problems. But one year into implementation of
 
the Colombia Small Farmer Development Project,

neither special units nor- technical assistance
 
existed.
 

Similar assignments and balance between national
and field-level involvement exist in the Tanzania
 
Farmer Training Project. This project also called
 
for technical assistance and for new mechanisms 

Farmer Training Wings and Mobile Farm Assistance
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Units -- to be established within the Ministry of
 
Agriculture Training Units (MATIs), which were tapped
 
as the implementing agencies for the project.
 

Working Through Subnational Government Entities
 

The increasing popularity of integrated or area
 
development projects coordinated among development
 
agencies has coincided in many countries with a move
ment toward decentralization -- the devolution of
 
decisionmaking authority and the control of develop
ment resources, from the center toward the periphery
 
of government. At the same time, it has been in
creasingly recognized that the best project imple
mentation results can be achieved by locating primary
 
operational responsibility at the lowest capable
 
administrative level.
 

One problem with this principle is that, the
 
lower one looks on the administrative scale, the
 
lower, in all likelihood, are the government's admin
istrative capabilities. The talent gap in developing
 
countries typically finds an urban-rural, center
periphery expression:
 

The best brains, the 'best people' are con
centrated in the capital city, and this
 
centralization feeds upon itself, attact
ing the best of each new crop of young
 
men to it. Career-opportunity, intellec
tual company, social life, all pull
 
against the prospect of work in a distant
 
province.4
 

The problem is compounded by the fac'- that most
 
developing countries have made very little effort to
 
create viable rural institutions with which decen
tralized authorities can work.
 

There are exceptions. Several countries where
 
DAI helped design projects have taken positive steps
 
toward decentralization and assignment of authority
 
to lower levels)5 As a consequence it became poss
ible in these countries to situate project management
 
responsibility at some subnational level. Table 8.1
 
evaluates the status of effective decentralization
 
in the ten countries where DAI helped design projects,
 
and shows the implementation arrangements that were
 
eventually selected for each project.
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DECENTRALIZATION AND THE 

Pro act 
Project is 

Area-Specific 

Tanzania - VD Yes 

Tanzania - FT No 

Ethiopia Yes 


Upper Volta - OP No 


Upper Volta - WP Yes 


Ghana Yes 


Niger 	 Yes 

Colombia No 

Zaire 
 Yes 


Haiti 
 Yes 


Afghanistan Yes 


Chile 
 No 


TABLE 8.1 

CHOICE OF IMPLEMENTATION ARRANGEMENTS 

Effective
 
Decentral- Location of Primary

izationi Implementation Organization 

5 Regional and District Governments 

5 National Agency Working through 
local branches with Agency 

4 Provincial Government 

4 A semiautonomous national develop
ment agency 

4 Regional development organizations
 

3 District Councils
 

3 	 Regional and Arrondissement Develop
ment Committees supervised by a
 
national agency
 

2 	 National agency working through 
branch agencies 

2 	 Independent Project Management 
Unit 

1 	 National ministry working through 
locally based personnel 

1 National development agency work
ing with local line ministry 
offices 

1 National Commission and a Private 
Cooperative Board 

Ccales 1 (low) to 5 (high). This scale represents a judgment concern
ing the extent to which each of the ten project countries has devolved effective development decisonmaking authority to subnational units of government. 
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The Case of Tanzania
 

The most effective devclution has occurred in -

Tanzania where, at every level of the political/
 
administrative structure, primary development author
ity is vested in an offic-r representing the Prime
 
Minister's Office. Althoughi local line ministry
 
staff receive support from their national offices and
 
retain responsibilities for carrying out a variety of
 
functional programs at the local level, it is to the
 
Prime Minister's representative that they are respon
sible. This officer is charged with planning and
 
carrying out development activities and receives a
 
funding grant from the national government to imple
ment the plan, with substantial freedom to allocate
 
and reallocate these funds as needed. The key to the
 
development officer's effectiveness is the power to
 
hire, fire, and promote technical personnel.
 

It was in this structural context, at the re
gional and district levels, that the Tanzania Village
 
Development Project was placed. The funding for this
 
project is channeled directly to the regional level.
 
Although technical assistance is provided for help in
 
some areas of project planning and management, the
 
basic structure for development in the region was
 
found to be sufficiently well organized that no new
 
organizations, committees or other structures were
 
designed into the project.
 

E~ 2- 0" '', 

In three other countries -- Ethiopia, Ghana and
 
Upper Volta -- it was concluded that enough authority
 
had devolved upon subnational entities that a decen
tralized approach to project management could be
 
attempted. In Ethiopia, a great deal of power and
 
authority has been granted to the provincial admin
istration and, at a lower level, to peasant associa
tions. In Ghana, District Councils have been created
 
and designated as the primary political/administra
tive entities of their districts, with certain powers
 
of taxation. In Upper Volta, Regional Development
 
Organizations (ORDs) have been established that are
 
independent from control of both regional govern
ments and reciional line ministries. 

In none of these cases is local control over
 
development activities as complete (or as tested) as
 
in Tanzania. The ppwer of the governor in Ethiopia
 
is derived from his appointment by the Dergue. In
 
Ghana, the District Councils so far lack any control
 
over the funds or the personnel of line ministries.
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Some central government agencies, notably the Public
 
Works Department, have more or less ignored the Dis
trict Councils and continue to pursue their activi
ties in much the same way as before decentralization.
 
In Upper Volta the ORDs have been established as
 
separate from, rather than integrated with, the re
gional governments. Nevertheless, the very existence
 
of these organizations, with their intimate knowl
edge of and natural links to local realities, made
 
them attractive candidates for implementing organi
zations.
 

Thus primary implementation responsibility for
 
the Ghana District Development Project, the Upper

Volta Women's Project and the Ethiopia Rehabilita
tion Project was located at subnational levels in
 
their respective countries. Because of the tenuous
 
and untested capacities of the subnational organiza
tiono, however, certain safeguards were written into
 
each oroject. In Ghana the PP recognized explicitly
 
that it might become necessary to identify "alterna
tive organizational arrangements for promoting local
 
development." In Ethiopia one of the project outputs

is to be the creation of a Provincial Developmen.

Office. In Upper Volta - WP the ORDs share imple
mentation responsibilities with the National Women's
 
Council and with the Domestic Economy Unit in the
 
national government.
 

Controlin1 Lmo v1 ie 

Another common problem with attempts at decen
tralized implementation is that subnational units of
 
government find it difficult to gain control over the
 
line ministries operating within their region, pro
vince or district. The administrative structures in
 
Kenya and Tanzania are illustrative of two different
 
approaches to resolving this problem. In Kenya there
 
is a district government structure, with the Commis
sioner deriving his authority from the Office of the
 
President. A District Development Officer, recruited
 
and trained by the Ministry of Finaince and Planning
 
but reporting to the Office of the President, is
 
responsible for coordinating line ministry activities
 
and planning local assistance projects from a spe
cial development fund. But the line ministries main
tain control over their own staff and funding and
 
continue their largely autonomous planning and execu
tion of nationally scheduled programs. As a result,
 
the attempts at district-level coordination of devol
opment activities in Kenya have met with little 
suc
cess.6
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In Tanzania, the Regional Development Director
 
derives his authority from the Prime Minister's Of
fice, and line agencies also plan for and spend the
 
majority of the development funds in any one geogra
phic area. The authority of the regional chief is
 
such, however, that the major planning efforts are
 
coordinated at his district/regional level, and the
 
line agencies expect and receive bottom-up planning.

In Tanzania development assistance funds complement
 
overall district planning efforts; they do not merely

fill small gaps in the preprogrammed efforts of line
 
ministries, as in Kenya.
 

In sUl, turning over operational responsibility
 
for a project to a subnational entity (e.g., a pro
vincial, reqional or district government, a local
 
development oraarnization, or a decentralized, semi
autonomous government agency) has the advantage of
 
bringing operational decisionmaking closer to "ground

level." it may also make it possible to concentrate
 
the control of resources in one organization, but
 
more often this function is split at the local level,
 
posing difficult problems of coordination and coop
eration. A common problem is tha- overall capabili
ties and experience in rural development -- on both
 
institutional and indiiidual dimensions 
-- are less
 
developed at lower administrative levels. Another
 
problem is that decentralizing authority for devel
opment decisionmaking does not obviate the necessity
 
for integrating local development plans into overall
 
national planning. Decentralization of authority
 
over a project poses a jurisdictional threat to
 
previously powerful line ministries. It may also
 
pose a threat to host country or AID officials who
 
insist on strict controls over project activities,
 
particularly in the accounting area.
 

Working Through Int-egrated Development Agencies
 

If the line ministries cannot do the job, and
 
decentralization is not yet feasible, allowable, or
 
administratively practicable, another approach is to
 
work through integrated development agencies. These
 
agencies often derive their authority directly from
 
the Prime Ministei or a President's office, and are
 
given direct responsibility to implement or to coor
dinate the implementation of rural development proj
ects in specified areas.
 

In the Republic of Senegal, for example, the
 
government has divided the country into six agro
ecological zones (e.g., a peanut basin zone, a delta
 
zone for irrigated agriculture, a cotton zone) and
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has created an equal number of public enterprises to
 
manage rural development schemes in those zones.
 
These enterprises enjoy a degree of financial autorf
omy, flexibility in administrative procedures, and
 
freedom in recruitment and control over staff that
 
has increased their efficiency in delivery of ser
vices.
 

Afghanistan, Upper Volta and Niger
 

Three of the twelve projects under review --

Afghanistan, Upper Volta - OP and Niger -- were de
signed in countries where some variant of this ap
proach was possible.
 

In Afghanistan the Rural Development Department

(RDD), operating under the Prime Minister, has the
 
authority to implement development programs in pilot

districts. For those functions that deal directly
 
with development, RDD undertakes the responsibili
ties of all line ministries. To do this, RDD hires
 
and pays teachers, agricultural extensionists, doc
tors and nurses, research station personnel, coop
erative development specialists, a.,d other locally

based staff who were previously provided by the line
 
ministries.
 

The DAI team, supported by the AID Mission, 
argued that a different arrangement was preferable 
for the Afghanistan project. Rather than have RDD 
usurp all rural functions of the line ministries -
a move that seemed administratively unreasonable as
 
well as politically unviable as the project itoved be
yond.a few pilot districts to the country as a whole
 
-- it was suggested that RDD should serve as a coor
dinating mechanism to ensure that the line ministries
 
did a better job, and one that was integrated into an
 
overall district development plan. It was proposed

that planning take place at the provincial level,
 
under the authority of the Governor and an RDD staff
 
unit, whose chief would serve as the "development"
 
officer for the province.
 

Predictably, this suggestion was resisted by RDD
 
itself. The RDD President wanted control over all
 
funds, personnel and resources going into a district
 
development program, arguing that this would speed

the process of development. DAI and the Mission
 
agreed that this arrangement would bring faster
 
development to the pilot district, but felt it would
 
not provide a replicable model for district develop
ment throughout Afghanistan, since RDD either could
 
not or would not be allowed (by the political pres
sure of the line ministries) to usurp all functions
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of government in all districts of the country.
 

In Upper Volta - OP and the Niger Department
 

Development Project, similar problems arose. In
 

Upper Volta - OP, a project designed to promote
 

alternative income-generating activities in resettle

ment villages, the implementing agency is the Volta
 

Valley Authority (AVV), which has responsibility for
 

all development activities in the resettlement areas.
 

Here the problem is that Upper Volta's Regional 
Development Organizations (ORDs) operate in areas 
surrounding the resettlement areas, and it made little 

sense to duplicate staff, resources and activities 
between or ,anizations pursuing similar objectives and 
operating in adjacent territories. In Niger, the 
National Union of Cooperatives and Credit (UNCC) was 

named to suoervise departmental and arrondissement
level development activities. These activities are 
to be carried out by development committees, composed 
of line . iistr" reoresentatives at each level. Here 
the obvious z:ociem is what authority the UNCC will 

have at its disposal to oromote the necessary coop

eration between line ministries.
 

Another pro-ect, which DAI assisted, illustrates
 
one more variant of the "integrated development or
ganization" approach and its attendant problems. In
 
this integrated regional program -- the Bicol7 River 

the Philippines
Basin Development Project in 


lead line ao7,encies were tapped for the chore of inte

grating the activities of local line ministries in 
each subprc-ject. The lead line agency designated for
 

each subproject depended upon the focus and thrust of
 

the development activities in auestion.
 
In one subproject, for example, the irrigation
 

department was designated as the lead line agency.
 

Other line agencies working the area had agreed to
 
cooperate and coordinate activities with the irriga
tion department, but each letter of formal agreement
 
had a slightly different specification of what was to
 
be seconded or shared. There was to be incentive pay
 

for field personnel, but this measure has not been
 
approved and activated. Moreover, the incentive pay
 
became a prime candidate for elimination during a
 
period when budget cutting became necessary. All in
 
all, there were few if any incentives to promote
 
coordination, mutual planning, joint scheduling, or
 
assignment of personnel. The regional commission
 
could expend or withhold major development funds and
 
complete planning activities, but when it came to
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operation, the field workers were controlled by and
 
responsibile to their home line agencies.


In working through organizations that have been
 
created for the precise purpose of "integrating"

rural development activities, it is sometimes possi
ble to enjoy institutional competence and experi
enced personnel. Sometimes, too, these organizations
 
have strong authority to coordinate activities in
 
specified geographic areas. More often, however,
 
these organizations have limited authority, limited
 
institutional and staff experience, and run up

against the power and prerogatives of traditional
 
line ministries. It is in these cases in particular
 
that mechanisms and procedures for coordination must
 
be created during project design in order to mini
mize problems of organizational rivalries and bottle
necks during implementation.
 

Creating Special Project Management Units
 

If host country organization, administraion, and
 
institutional capability are too weak to support

rural development activities, a last option is to
 
create a special project management unit. This is
 
the approach frequently chosen by the World Bank for
 
the rural development projects it supports. It re
flects a strong desire for early benefits and bank
able returns from project activities, but less con
cern for the self-perpetuation of pro ect benefits
 
once foreign assistance is withdrawn.
 

Among the twelve projects, only in Zaire did
 
there seem to be no alternative but to establish a
 
special project management unit (PMU). The govern
mental apparatus in the project area was not simply

neutral in its impact on the rural populations; in
 
some cases it was sharply negative. As a condition
 
of funding, the project designers obtained an agree
ment from the GOZ to dismantle or dismiss some of the
 
organizations and individuals who were extorting,

rather than assisting, the small farmers in the proj
ect area. The project, however, calls for local
 
government organizations to assume increasing respon
sibility for the project over time. This is to en
sure that the activities and responsibilities of the
 
project, initiated by the PMU, will be institutional
ized under regular government authority prior to the
 
end of the project. Since the project will take
 
over the functions of the regular government line
 
agencies in North Shaba, at start-up it will pose a
 
serious threat to local officials. Strong national
level support, which to date has been forthcoming,
 

192
 



will be needed to ensure that the PMU survives and
 
will be able to implement the project effectively.
 

BUILDING FLEXIBILITY AND REDESIGN CAPACITY INTO PROJ-

ECT MANAGEMENT
 

The capacity of organizations to carry out devel
opment activities must be assessed in several areas.
 
Some of these (e.g., management experience, technical
 
expertise, accounting ability, personnel policies)
 
are necessary in virtually any nrganization, what
ever its endeavor. Their presence does not suffice
 
to guarantee flexibility, however, in organizations 
involved in rural developuent activities. 

Many development organizations are quite capable 
from administrative and technical point. of -'. 
But there is another skill that is more often misoing 
and that ne';cs to be develoued: this is the capacity 
to desicn flexibility, into development plans and pro
grams and tolerate It in implementation. This is a 
critical ac hecause development proj-2cts are 
rarely abe zo olow.. bluepr'int desians. There is 
inevitable chance, redirection, and replAnning 
accomznanvinc almost all such proiects. The need for 
continual ad itera tive redes ign of project activi
ties is, in most cases, nct onl inevitable but de
sirable, for development is basically a process of 
promoting cnange, and chnce by its nature often 
comes about in unexpected ways an at unexpected 
times. 

At first glance the problem of trying to create
 
a capacity for flexibility .-n an institutionalized
 
environment seems insoluble. Bureaucracies are in
herently conservative, adaptive rather than innova
tive, and committed to institutional maintenance and
 
incrementalism rather than output and rapid change. 9
 

Yet by understanding the problem in more detail and
 
in a development context, some approaches, if not
 
outright solutions, emerge.
 

Planning, Programming, Monitoring, and Evaluation
 

In the process approach to project development,
 
overall planning and the selection and scheduling of
 
discrete project activities are based on an assess
ment of the resources and development potential of an
 
area. These planning and programming activities,
 
moreover, take place during project implementation
 
and are carried out in collaboration with members of
 
the target population. Critical individual and
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organizational skills that are needed for planning,

programming, monitoring, and evaluation include an
 
ability to identify information needed about an area,
 
an ability to collect and analyze data to satisfy
 
identified information requirements, and an ability
 
to collaborate effectively with the local population.
 
Furthermore, a flexibility to redesign and reschedule
 
activities is built into projects through the use of
 
management information systems and close monitoring

and periodic evaluations of project activities.
 

The skill most often lacking in implementing
 
organizations is the ability to identify or appre
ciate the need for certain types of information con
cerning a target area and target population. Particu
larly unappreciated by many host country organiza
tions is the need to understand sociocultural, socio
economic, and organizational structures, and to iden
tify differences in farming systems within an area.10
 
This problem is a delicate one for expatriate project
 
designers to bring up, because local officials under
standably take umbrage at the suggestion that they
 
do not "know" their area. The problem is not so much
 
that local officials lack knowledge, as it is that
 
their knowledge is not structured in a way that makes
 
it useful for planning and programming project
 
activities.''
 

2he ability to collect and analyze data to sat
isfy information requirements is also limited in most
 
host country implementing organizations, although the
 
personnel of candidate organizations frequently do
 
have the skills around which data collection and
 
analysis ability can be built. Many ministries and
 
other government organizations have extension or
 
other outreach personnel who routinely gather infor
mation of various sorts (e.g., use of agricultural
 
inputs and credit, sales of farm products) from rural
 
populations. Many also have personnel with data
 
analysis skills such as statistics and computer pro
gramming. With proper technical assistance, other
 
skills -- sampling, the use of questionnaires and
 
standardized farm records, multivariate analysis -
can be added in rather straightforward ways to or
ganizational skill banks.
 

One critical failing of many implementing insti
tutions is that information, even if well specified,

well collected and well analyzed, is not used in ways
 
that facilitate reiterative planning and programming.

There are many reasons for this. Sometimes informa
tion is not gatheA-ed quickly enough or at the right

time to enter into the calculus of critical deci
sions. Sometimes the right information is not
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channeled to the right source. Sometimes key deci
sionmakers are sc overwhelmed with information that
 
they are not able to digest it or use it in any mean
ingful way. 

The question is also complicated by organiza
tional dynamics. Many Third World organizations are
 
run in an authoritarian and autocratic fashion. Often 
the man at the top' makes all the important decisions. 
The role of subordinates is to carry out instructions 
rather than contribute to the decisions on which 
those instructions are based. Subordinates may,

ther =cre, sit on information rather than use it or 
channel it to the decisionmakers.
 

Still another problem is the failure of many

organizations to appreciate the connection between 
monitoring and evaluation on the one hand, and plan
ning and progranuin on the other. Many organiza
tions consider decisions, once made, as set in con
crete. Monitoring activities and periodic evalua
tions are seen either as threats or as opportunities
 
for justification of past activities, rather than as
 
tools to help redesign and redirect activities that
 
have gone off course. 

Some o: thesL ,icbiems were found, in greater 
or lesser degree, in each of the organizations desig
nated as ;rimary implementing agencies for the twelve 
projects. In all twelve projects, some type of tech
nical assistance and/or training was recommended for
 
the purpose of lielpinc organizacions to create more
 
rational information and decisicnmaking systems. The 
technical assistance wouid be used for several pur
poses. One w..Iould b:e - reorient decisionmaking from 
autocratic direction-civing toward collaborative 
problem-sciving. A.nother would be to advise counter
parts in dat.a identification, data gathering and data 
analysis procedures. For this purpose, it was recom
mended in sevaral projects that implementing organi
zations establish management information systems for 
monitoring and evaluation of project activities.
 
Technical assistants would then guide the organiza
tion in the prograimuing uses of information obtained
 
through the monitoring and evaluation processes.
 

The Use of Monitoring and Evaluation to Support Proj
ect Implementation
 

In each of the twelve projects, a formal. expla
nation was given of an ongoing monitoring and eval
uation system -- an information system that would be
 
at the disposal of project management. These systems

have certain common characteristics. Project field
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staff are in regular contact with the target popula
tion. The desired impact of the project is identi
fied as behavior changes on the part of the target'
 
population, with respect to production techniques or
 
other socioeconomic factors. With a carefully de
signed fill-in-the-blocks instrument, field personnel
 
are able to bring back reports to project management
 
on what change or lack of change is taking place.
 
This information then flags problems in need of
 
resolution. With slightly more structure and inves
tigation, the reasons for the problems can be iden
tified, and solutions recommended to the management
 
unit charged with making the project work.
 

The state of the art in information systems is
 
such that simple approaches can be used with excellent
 
results: formal incorporation of local participants
 
in project committees, regular meetings with project

participants and field staff, and careful attempts
 
to build two-way communications with the leadership
 
of the rural population. A generally forgotten but
 
extremely useful tactic in seeking reasons that a
 
project might show less than desirable success is
 
simply to ask those members of the target population
 
not being reached by the project why they are not
 
participating.
 

If more complex and statistically valid infor
mation systems are to be incorporated into a project,
 
handbooks, manuals and prescriptions become useless.
 
There are no proven or documented successes in this
 
difficult field. The tendency is to design overcom
plex systems that generate very larse data banks,
 
never to be used in project decisionmaking. Costs
 
of this information generation and retrieval can be
 
very high. The use of census-type surveys and multi
purpose household surveys has given very spotty re
sults. 12  AID has made few funds available for ex
perimentation with alternative data collection and
 
analysis systems to support rural development. The
 
World Bank has been similarly parsimonious.
 

One proposed USAID-supported project in the
 
Philippines, the Economic and Social Impact Assess
ment project to be undertaken in cooperation with the
 
Philippine National Economic Development Agency,
 
would provide funds and specialists to test alterna
tive data collection methods (e.g., statistical sur
veys, collection by field staff, simple indicators,
 
farm records). This would be a major step forward in
 
assistance to harried project managers who are ad
monished to keep their projects flexible and to use
 
data from their successes and failures to redesign

their priorities and approaches, without knowing how
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this can be done cheaply and efficiently, or under
standing what it will take to determine the costs and
 
benefits of additional and more precise information.
 
This is an item on the agenda of support to rural
 
development projects that has not been sufficiently
 
addressed.
 

PROJECT DECISIONMAKING STRUCTURE
 

Most development projects involve complex clus
ters of activities requiring decisions and actions 
from a variety of institutional and individual 
sources. To arrive at optimal organizational arrange
ments for project implementation, it. is not sufficient 
merely to identify a capable host countLy institution 
and assicn it full responsibility for project imple
mentation. Such an action ignores the fact that the 
designated "imulementing agency" generally has other 
projects arid activities that will compete with the 
new assignment for cne organization's priorities, 
interests, and resources. Beyond this, the imple
mentinc agency will no1L have complete control over 
all activities and decisions, no matter how powerful 
it is. it will inevitably depend upoi. and be 
affected by the decisions and actions of other organ
izations. 

Durinc project design, t is useful to identify 
various types of cecisions that will, be made during 
implementation and to match these decision-types to 
the organizations that will make them. Procedures
 
and mechanisms can then be devised that will help
 
induce decisions favorable to project objectives.
 

Policy Decisions
 

Policy decisions are usually not made by the
 
organization assigned responsibility for implementing
 
the project; yet many policy decisions will criti
cally affect chances for project success. In the
 
Chile project, a policy decision by the government to
 
make and continue a subsidy to farmers for their use
 
of technical service units became a critical element
 
in project design. The success of the Zaire project
 
will depend to a great extent on the firmness with
 
which the GOZ supports the autonomy and the authority
 
of the project management unit in the project area.
 
In Ghana, much will depend on the GOG's commitment to
 
its plans for decentralizing development decisionmak
ing at the district level. In Haiti, an important
 
determinant of project success will be the GOH's
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overall commitment to agricultural and rural develop
ment, and its more specific decisions concerning sub
sidies for agricul1tural inputs and price supports and
 
tax policy for agricultural products, particularly
 
coffee.
 

During thE design process, AID generally obtains
 
a commitment f'om thie host country government to foot
 
twenty-five pevcent of project costs." 
 This is
 
usually cited as a concrete indicator of government

support for the project. But it is one thing to get
 
a limited commitment before a project starts up and
 
quite another to 
maintain a working commitment that
 
will support project activities. It is often neces
sary to set up special mechanisms or "lobbies" within
 
the government.
 

In Chile, the project established a National
 
Commission for Technical Assistance to ensure that
 
appropriate and timely decisions and actions could be
 
obtained from the various agencies of the Ministry of
 
Agriculture arid other government agencies. 
 In Zaire,
 
an attempt was made to marshall the interest and sup
port of the central government by establishing two
 
national-level committees. 
 The first, a Project

Steering Committee, is essentially a political 
com
mittee set up to provide high-level policy and pro
gram guidance. The second, a Project Liaison Staff
 
Committee, which is composed of representatives of

the Department of Agriculture, the National Cereals
 
Office, the Office of Political Affairs, the Office
 
of Roads, and the Department of Finance, was estab
lished to provide specific action backstopping for
 
the project at the national level.
 

The primary reason for setting up these commit
tees and special mechanisms is to create an interest
 
group for the project among policymakers and other
 
high-level decisionmakers. Such mechanisms 
serve to
 
maintain project visibility and to lobby for positive

decisions and actions that will help the project

operationally.
 

Local Participation in Decisionmaking
 

By now it is well documented that a critical
 
determinant of success in area development projects

is local participation in decisionmaking for project

design and implementation. A good project design

will identify or create organizational arrangements

that facilitate this participation and promote two
way communications between the project and its in
tended beneficiaries.
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In most cases, it is possible to work through
 
existing governmental or local organizational arrange
ments to promote participation. In Ethiopia, the
 
project design provided that direct links be estab
lished between the Provincial Development Office and
 
the newly formed peasant associations. In Ghana,
 
the District Council, which is to become the imple
menting agency for the project, has a built-in local 
participation :irrangement since one-third of its mem
bers are selected by village associations and other
 
traditional authorities. In Niger, the design pro
vide. that project participants be represented on 
area development committees, which will in turn have 
formal participation in arrondissement-level develop
ment committees. 

In some cases, mechanisms to promote local par-
In 	Upper Volta - OP
ticipation have to be created. 


local orcani-ations were2 scarce, since the target 
areas consisted of recently established resettlement
 
villages; but the project design required that the 
villages establish an organization to receive and 
manage a revolvow !oan fund. Extensive interviews 
with small fa.rers in the resettlement villages indi
cated tia,- they< w i I be willin, and eager to estab
lish sul or-e. ' i i the interviews also provided 
several ideas for notent-ial development activities 
for which the funds would be used. 

Once est-ablished, the organizations >-.ust be in
vested with sufficient pewer and standing; to make 
their voices heard and their opinions felt. This is
 
complicated by the fact that, in many ccuntries, like
 
Ghana, a deliberate attemu;t has been ma.e to create 
a civil service that is insulated fr-)m. local pres
sures. While this mav enhance creater professional
ism and honesty amone civil servants, it also means 
that these government officials cannoL be held 
accountable for their actions by those who most
 
directly suffer the consequences of their mistakes.
 

There are several specific ways to vest local 
organizations with sufficient power or influence to 
control project activities and to make government
 
officials answerable to them. Some of the more com
mon include:
 

* 	Giving voting representation on develop
ment committees, district councils or
 
specific work groups to members of local
 
organizations;
 

" 	Giving sign-off or veto power to village
 
or other traditional groups for specific
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activities that would directly affect
 
them;
 

9 
Having farmer groups keep a record of
 
extension worker visits; and
 

* Establishing advisory groups with member
ship from local organizations that would
 
periodically monitor and review project
 
progress.
 

Imagination and specific local circumstances are
 
the only constraints to creating a long list of such

mechanisms to promote local participation in concrete
 
ways. Informal structures, spontaneous meetings and

the like 
can often serve best the purpose of getting

the various bureaucratic and local interest groups to
appreciate the mutual intere3ts they have in working

through community organizations in development plan
ning and implementation. The overall point is that

such mechanisms and structures should be introduced
 
into a project design in order to promote optimal

local participation during implementation.


As contacts are established and mechanisms set
 
up to include target population groups in project

decisionmaking, a deliberate attempt should be made
 
to include representatives from the designated imple
menting agency in the meetings and discussions with

villagers. 
 This will serve not only to establish
 
contacts and begin a process of two-way communica
tion, but in a more elemental sense, it will ensure
 
that the poorer members of the area's population

become "visible" to extension workers and other offi
cials in the implementing agency, a phenomenon not to
 
be taken for granted. 14
 

Operational Decisions
 

The operational level is that level where most
 
of the everyday action- and problem-oriented project

decisions are made. 
 It is here that the work of the
 
project is done, that tasks are 
assigned, schedules
 
drawn up, 
resources allocated and activities carried
 
out. The remainder of this section will deal with
 
two organizational problems that commonly arise at
 
the operational level.
 

Diffusion of Operational ResponsibiZity
 

A problem that commonly arises is that responsi
bility for carrying out discrete project activities,
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along with the resources to do so, is diffused among
 
a number of government agencies or at different
 
levels of government. This usually happens because
 
the project involves a great variety of activities
 
(e.g., credit, extension, marketing, public works,
 
training) that fall naturally in the domains of a 
corresponding number of existing government agencies. 
Sometimes domestic politics of the host country dic
tate that development monies be distributed among 
government agcncios. 

Such di f fused operational responsibilities in
evitably lead to -reat problems in coordination, 

leading to delays, inerficiencies and wasted re
sources. This tvue of situation is illustrated by 
the exper ci.ce of the Haiti Small Farmer Coffee Proj
ect, an ongoinq project evciuated by DAI in 1977. Is 

the opera
tional level, implementation responsibilities for the 
Small Farmer C -Project are divided primarily 
between two Hait'an cranizations, a Coffee Insti
tute (IHPCADE) and an Acricultura! Credit Bureau 
(BCA) . A tnn :ma of the DATI avauation, when the 
project d n underway -or tw, anu one-half years, 
there .as n project manac.er, althcuih it was in
formall, understood that the Director of 1IIPCADE 
functioned in tar o1e. A "projec coordinating 
committee," ccm<nose: of ioresentati"es frol- various 
agencies in the '-in.....r icul tre and other GOH 

ministries and agencies, ."as given a loose mandate to 
coordinate the acti_,'it of THPCADE and BCA. 

tla.ve)v clear that DICA is responsible 
for the crci t ccoonet of the pcoj ect, while 
IHPCADE is res4.onsibie rall other project activi

ties. ,o...tiniy, however, a number of problems 
have arisen .. ith respect< to thte coordination of the 
credit and cohr project activities. Such problems 
have been ,:;articularLy acute with respect to forma
tion of and interactiori with farmer credit groups, 
the selection and delivery of agricultural inputs, 

rrogramming credit, 

- - -: .At 

and the and supervision of exten
sion and otner activities. One concrete example is 
that the annual fertilizer procurements, an IHPCADE 
responsibility, are ostensibly based on actual orders
 

for fertilizer made by small farmer credit groups, 
whose formatijn is a BCA responsibility. In prac
tice the annual procurement has taken place months 
before most of the credit organizations were formed,
 

so that in some years there may be a surplus of fer
tilizer whilE in others there may not be enough to 
meet demand.
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It was clear to the DAI evaluation team, as well
 
as to most participants, that the project's opera
tional problems stemmed largely from the bicephalous

(even acephalous) nature of the project's management
 
structure. Local BCA agents take their directives
 
from and report to BCA headquarters in Port-au-Prince;
 
local IHPCADE agents take their directives from and
 
report to IHPCADE headquarters in Port-au-Prince. No
 
regular meetings between these agencies take place,
 
at either the national or the local levels. When
 
there are informal meetings, agendas are nonspecific,
 
discussions are undirected, and decisions are 
vague
 
or not made at all. The project coordinating commit
tee has no clear-cut responsibilities, meets infre
quently, and in any case is too large and unwieldy
 
to manage the project operations effectively.
 

Three nossible solutions to this management
 
problem presented themselves. The first and most
 
extreme was to cut out one of the aqencies, BCA, from
 
further participation in the project, transferring

responsibility for credit activities to 
IHPCADE (a

function which IHPCADE had performed in the past).

This suggestion met with predictable resistance from
 
BCA, which argued that Haiti needed a viable agricul
tural credit organization and that if the coffee
 
project portfolio was taken away from BCA, the organ
ization would be weakened by the loss of capital.
 
A second suggestion was that BCA open a special credit
 
window for the project and second some of its staff
 
to IHPCADE to manage the credit operations. In this
 
way BCA would not lose the coffee project account and
 
would also have its own staff trained in the group

lending procedures that were a part of the project.
 
This suggestion was also resisted on the grounds that
 
a "bank" (actually both IHPCADE and BCA are agencies

of the Ministry of Agriculture) could not turn over
 
decisionmaking authority on loans to another agency.

BCA was also concerned that seconding staff would
 
weaken its own personnel position. A third suqqestion,

in effect a compromise, was to name a "project man
ager" within the Ministry of Agriculture to supervise
 
or coordinate the activities of the two agencies.
 
This solution is better than none at all, but is
 
decidedly third-best, since it in-olves creating an
 
artificial post with no history ('heance no institu
tional credits or debts) and no staff, to be put in
 
a position of quasi-authority over two strong agencies

with their own budgets, their own priorities and their
 
own ways of doing things.
 

AceZphaZus Vanaum:,-t r .V1aci. Another example
of diffused responsibilities in a project design is 
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provided by the Mali Rural Works Project, which at
 

this wrilCing is between the design and implementation
 

stage., This project is designed to promote partici

pation '.n the development of rural works among the
 
Administraresidents of some 200 villages in Mali. 


tively, "responsibility" for discrete activities is
 

assigned to various levels of social and political
 

organization, starting with the village and progress
reing upward to the district, the county and the 


Project personnel (Malian and expatriate) are
gion. 

"coordinate"
to be assigned to each of these levels to 

"coordinaproject activities at that level. Overall 


tion" between concerned central agencies will be
 

provided by the Ministry of Rural Development at the
 

national level. Requests for funding approval for
 

subproject activities will be transmitted up this
 

hierarchy with final approval coming from the AID
 

Country Development Officer in Bamako.
 
In its concern with building the project from
 

the ground up and with forging links with key levels
 

of government and key organizations, the project de

sign has demonstrated an understanding of some of the
 

problems that may arise if soecific mechanisms are
 

not designed to ensure the cooperation of all inter-

ested and involved parties. Sutstantively, the proj

ect seems quite sound. However, there is a character

istic lack of specificity about which level of
 

government or which organization will have primary
 

implementation responsibility for the project.
 

The desicn documents do not clearly designate
 
exercise operational
a particular organization to 


control over project personnel (e.g., hiring, firing,
 

assigninc casks, evaluation of performance) and over
 

the project budget (e.g., disbursing funds, meeting
 

including contingencies). Unless some
project costs, 

arrangement is made to centralize these responsi

a particular organization,
bilities and resources in 

it can be safely predicted that the Mali Rural Works
 

Project will suffer critical delays and administra

tive inefficiencies.
 
The lesson to be learned from these
-Ti L233o . 

examples is that, notwithstanding the need to deal
 

with an overall decisionmaking structure, the smooth
 
exoperation of most projects requires that, to the 


tent possible, a single organization (or level of
 

government) be assigned principal responsibility for
 

operational or day-to-day project activities. The
 

designated organization should have the authority to
 

program activities, assign tasks, allocate resources,
 

supervise (or actually carry out) most of the work,
 
In order to
and deal with problems as they arise. 
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carry out its tasks effectively, the designated or
ganization should also be given operational control
 
over most project resources.
 

Coordination of Project Activities
 

As the Haiti case illustrated, political pres
sures and other circumstances sometimes make it im
possible to centralize authority and resources for
 
project operations in one organization. Even when
 
most authority and most resources are centralized,
 
there frequently remains some residual control over
 
operational roject decisions exercised by other or
ganizations. When this is the case, there is 
a
 
need to create mechanisms and procedures to promote
 
effective coordination.
 

The world "coordination" is itself one of the
 
most abused in the development liturgy. Too often a
 
design ends with a plea for coordination, rather than
 
with incentives or procedures for promoting it. As
 
Robert Chambers has written:
 

...the word 'co-ordination' provides a handy
 
means for avoiding responsibility for clear
 
proposals. It is perhaps for this reason
 
that it is much favored by visiting missions
 
who are able to conceal their ignorance of
 
how an administrative system works or what
 
might be done about it by identifying 'a
 
need for better co-ordination.' Indeed, a
 
further research project of interest would
 
be to test the hypothesis that the value of
 
reports varies inversely with the frequency
 
with which the word 'co-ordination' is used.18
 

For a design team, the first step in creating

mechanisms to promote coordination must be to gain a
 
thorough understanding of the way the current host
 
country system works. The specific information
 
needed will differ by project and by country, but for
 
virtually all projects a good start can be made by

obtaining answers to the following questions:
 

1. Who has sign-off authority over money?

Power and authority in most administra
tions flow from those who control the
 
use of money; identifying the indivi
dual(s) who determine how money is spent

in situations similar to that of the
 
project can lead quickly to an under
standing of mechanisms and procedures
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that might be needed to ensure a smooth
 
flow of funding into project activities.
 

2. What are the incentives for good per
formance and what are the sanctions for
 
poor performance among potential project
 
personnel? Project success ultimately
 
depends on the performance of people. It
 
is critical to understand, therefore,
 
what motivates potential project person
nel. Who controls salary increases and
 
promotions and what do workers have to
 
do to earn them?
 

Once some understanding has been reached of the
 
way the existing system works, concrete measures can
 
be taken to promote coordination among potentially
 
competing or hostile agencies. In general, there are
 
two ways of dealing with this problem during design.
 
The first is to create incentives for people and
 
institutions to work together. Incentives to carry
 
out the project as designed must be stronger than
 
pressures that support other (often traditional) pat
terns of behavior. These incentives may include
 
salary adjustments, the chance to control more funds
 
or more staff, or the promise of career promotion,
 
or they may involve agreements or even specific "con
tracts" by which organizations are assured that coop
eration with another organization will not mean loss
 
of authority, personnel, or funding. The second is
 
to specify procedures by which coordination will take
 
place. Too often, project designs simply state that
 
"coordination will take place" between agency X and
 
agency 1. Rather than dismiss this important problem
 
with generalities, it is preferable to spell out the
 
coordination procedures. These might include regular
 
meetings for selecting activities, for programming
 
resources, and for review of field reports. They
 
might also include the specification of whatever work
 
groups might need to be established to tackle special
 
problems.
 

CONCLUSIONS
 

The experience gained in the design of the twelve
 
projects, and in a number of other project evalua
tions, has demonstrated that arriving at optimal or
ganizational arrangements for project implementation
 
is a demanding and difficult, but very necessary,
 
exercise. Organizational factors are critical to
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project success and should carry equal weight with
 
technical and economic considerations in project de
sign.
 

Organizational arrangements for each project
 
must be tailored to fit the host country's admini
strative/political setup and the objectives and ex
pected outputs of the project. In the twelve projects
 
under review, four strategies were used to arrive at
 
optimal organizational arrangements.
 

" 	Working through traditional line mini
stries;
 

" 	Working through subnational government
 
entities;
 

* 	Working through integrated development
 
agencies; and
 

* 	Creating special project management units.
 

There are many variants of these four approaches,
 
as well as other general approaches that can be used
 
to arrive at optimal organizational arrangements for
 
project implementation. Trade-offs and compromises
 
are inevitably necessary to obtain host country and
 
donor support for any particular arrangement, since
 
the outcome of the arrangements will determine who
 
controls project resources. From a development point
 
of view, it may be preferable, for example, to work
 
through decentralized units of government and to cen
tralize the control of project resources in one or
ganization, but, for political or institutional rea
sons, neither of these options may be available.
 

Whatever structural arrangements are arrived at,
 
there remain two behavioral problems that must be
 
addressed. One is the problem of cooperation among
 
development organizations and the other is the capa
city within organizations to cope with flexible proj
ect designs. Neither incentives to cooperate nor
 
the capacity to be flexible can be assumed; rather
 
they must be built into a goo project design. Pre
cise methods of building in these features should be
 
the subject of further cross-project research.
 

I Several ideas here have been generated by George H. Honadle,
 
a senior institutional analyst with DAI. See George H. Honadle,
 
"Anticipating Roadblocks in Organizational Terrain: How Devel
opment Project Organization Design Makes a Difference," DAI and
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Syracuse University, 1977,
 

2 For a discussion of traditional organization through line
 

ministries at the national level see F. Kramer, Perspectives on
 

Public Bureaucracy, New York: W. W. Norton, 1975.
 

3 For a discussion of decentralization and organization at the
 

subnational level, see Ira Sharkansky, Spending in the American
 

Cities, Chicago: Rand McNally, 1968.
 

'4 

Guy Hunter, Modernizing Peasant Societies, London: Oxford
 

University Press, 1969, p. 203.
 

5
 

Not surprisingly, the countries with the most viable rural
 

institutions and the most effective decentralization are also
 

those whose governments have placed high priority on agricul

tural and rural development and were rated accordingly on their
 

overall commitment to the "New Directions" of AID (Table 8.1).
 

6 
Peter F. Weisel, "Some Issues Related to District Develop

ment (in Kenya)," Kenya Ministry of Finance and Planning and
 

Development Alternatives, Inc., March 1977. Dr. Weisel was
 

ccnpleting a two-year assignment in Kenya when this paper was
 

written.
 

7 

See George H. Honadle, "Implementing Integrated Area Devel

opment in the Bicol," a report to the U.S. Agency for Interna

tional Development and the Bicol River Basin Coordinating Com

mittee, Development Alternatives, Inc., October 25, 1977. See
 

also Charles F. Sweet, "The Bicol River Basin Development Proj

ect: Some Preliminary Observations," a discussion paper pre

pared for the Bicol Piver Basin Coordinating Committee and Pro

gram Office, Development Alternatives, Inc., October 7, 1977.
 

8 
See Gary Brewer, Politicians, Bureaucrats, and Consultants,
 

New York: Basic Books, 1975, for a thorough discussion on
 

methods of creating special management units to implement proj

ects.
 

9 For a good discussion of the problems of development admin

istration, see B. B. Schaffer, "The Deadlock in Development
 

Administration," in Colin Leys, ed., Politics and Change in
 

Developing Countries, London: Cambridge University Press, 1969,
 

pp. 177-211.
 

10 In North Shaba, for example, there are three distinct tribal
 

groups and half a dozen identifiably different farming prac

tices. For a more thorough discussion of information require

ments for project design and implementation, see Chapter 6.
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An absolute lack of knowledge about local conditions is
 

more often a problem when a national-level rather than a local
level organization is assigned implementation responsibilities.
 

12 See Development Alternatives, Inc., Information for Deci

sionmaking in Rural Development, op. cit.
 

13 Under the AID system, the twenty-five percent host country
 

commitment can usually be calculated from contributions in the
 
private sector of land, labor, and materials, or from the public
 
sector in seconded staff and staff support.
 

14 In a random sample survey of small farmers in Kenya, con

ducted by extension workers who worked in the area, many of the
 
extension workers complained that the sample included too few
 
progressive farmers. The workers were surprised and startled at
 
the many poor people they were forced to visit. See Robert
 
Chambers, Managing Rural Development, Uppsala: The Scandina
vian Institute of African Studies, 1974, p. 80.
 

15 See Development Alternatives, Inc., "Evaluation of the Haiti
 

Small Farmer Coffee Project," prepared for the Office of Devel
opment Resources, Latin America Bureau, AID, June 1977.
 

16 The counter argument is that institution building for its
 

own sake (i.e., in the absence of any proof that the institu
tion is doing an effective job) should not take priority over
 
getting benefits to a target population. In a country like
 
Haiti, however, when it comes to a power struggle between the
 
organized interests of a government agency and the unorganized
 
interests of small farmers, it is clear that the former will
 
win.
 

17 For a discussion of the problems of coordinating agencies to
 

implement projects in the United States, see Richard Nathan,
 
The Administrative Presidency, 1976.
 

8 Robert Chambers, op. cit., pp. 24-25.
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Chapter 9
 
REFLECTIONS ON THE REVIEW/APPROVAL PROCESS
 

Chapter 3 identified the major problems encoun
tered by the twelve projects as they moved through 
the AID project review/approval system. The purpose 
of this chapter is to move beyond that empirical ap
proach to a more general consideration of what might 
be done to make the AID system more efficient. These 
reflections beain with a discussion of the system as 
it operated during the period when the twelve proj
ects were being developed, and proceed to an examina
tion of some alternative approaches to improving that 
system. The chapter concludes by analyzing the par
ticular reauirements of process approach projects in 
terms of their movement through the review./approval 
system. 

PROBLEMS WITH THE EXISTING REVIEW/APPROVAL SYSTEM
 

In order to interpret the way the AID review/
 
approval system has functioned, it is useful to char
acterize the roles of the principal actors: AID/
 
Washington, the Mission and the host countries. Dur
ing the period when most of the twelve projects came
 
up for review, and until the recently initiated AID
 
reorganization, authority was divided along the fol
lowing lines: The primary responsibility of AID/
 
Washington was to ensure that the Agency complied
 
with Congressional mandates, while the Missions were
 
responsible for using those mandates as guidelines
 
for project selection. Ideally the host country was
 
expected to initiate projects or at least to collabo
rate with the Mission in the selection process.
 

Although these responsibilities were generally
 
acknowledged, in Tractice the division functioned
 
unsatisfactorily. Disagreements frequently devel
oped over project selection criteria, and over how to
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evaluate projects for conformity with Congressional

mandates. While debate over general development

philosophy persisted, no clearly defined Agency requ
lations were available to resolve major disagree
ments.
 

These difficulties meant high decision costs for
 
projects moving through the AID review/approval sys
tem. As explained in Chapter 3, these costs were
 
manifested in long delays between submission and ap
proval of project proposals.2 They represented a
 
serious drain on the Agency's resources, but most
 
important, there was no solid evidence that the de
lays had a positive effect on project quality. The
 
case of the Ghana project is especially troubling,

since there was broad support for the project and the
 
approach that was being used, and still the project

took over two years to move through the system. In
deed, this agonizing process is not complete even now:
 
twenty months after the submission of the PRP, which
 
contained the substance of the project, no contractor
 
had been selected to implement the project.


Even when project review led to prompt approval,
 
there was no sure indication that the system was ful
filling its prescribed functions. Four of the twelve
 
projects "sailed through," with one month or less
 
elapsing between the submission of the Project Paper

and its approval by AID/Washington. In all four
 
cases, however, serious issues remained outstanding,
 
which could have been addressed during the review
 
process and were not. In the review of the Haiti and
 
Zaire projects, questions arose regarding the extent
 
of the host country government's commitment to small
 
farmer development. In the Chile and Colombia cases,
 
there were uncertainties within the host country about
 
the mode of implementation, but these were not intro
duced into the review process as issues likely to
 
impinge on project success. The Colombia project is
 
being implemented by a line agency that does not have
 
the appropriate specialists or interest to follow the
 
design; in Chile, the implementing institutions were
 
selected at the last minute and did not participate
 
in the design process.
 

It is significant that three of the four rapidly

approved projects were submitted to the Latin America
 
Bureau of AID/Washington. As noted in Chapter 3,
 
approval authority within this Bureau is clearly

vested in an Executive Committee, whereas in the
 
Africa Bureau authority has been divided between com
mittees operating at two levels. A second factor
 
affecting the speed of review is the institutionaliza
tion of certain approval criteria within the Latin
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America Bureau. Project Papers routinely include
 
calculations of the economic rate of return (some
times in the form of an appendix, rather than as an
integral part of the text). These projections some
times bear little or no relation to the realities of
 
the project environment. However, they do appear to
 
assist in getting projects through the review/approval
 
system without a hitch.
 

Detailed economic returns over project costs were
 
calculated for Haiti and Chile, and incorporated into
 
the Project Papers. The calculations for Chile were
 
based on a small farmer computer program used in the
 
Latin America Bureau, and were not available until
 
after the final design of the project was completed.
 
The calculations were clearly a device for accelerat
ing the approval process, since the decision had al
ready been made that the project was valuable, im
portant and within AID's "New Directions" mandate.
 
In a similar fashion, packaging considerations dic
tated the use of cost-benefit analysis in the final
 
Haiti Project Paper: The projections appended to
 
this document were based on data collected in an
 
area bearing almost no resemblance to the region
 
where the project was to be implemented.
 

These case histories illuminate the main char
acteristics of the Agency's review/approval system.
 
In its present form that system demands Project Pa
pers that are essentially advocacy documents, written
 
to persuade doubters. When such projections as
 
rates of return, benefit-cost ratios, increases in
 
target population income levels are included, they
 
have no long-term value as guides to the evaluation
 
of project performance in the implementation phase.
 
They only serve the short-term function of securing
 
approval within the AID bureaucracy, usually by anti
cipating the potential ob*ections of special interest
 
groups within the Agency.
 

The twelve sample projects took an average of
 
seven and a half months in the review/approval pro
cess (Table 5.3, page 122). If the four projects
 
that were granted nearly instantaneous approval are
 
omitted, the average time for the remaining eight was
 
ten months. There are high costs to such delay, par
ticularly in the diminishing enthusiasm of host coun
try officials and their reduced commitment to release
 
funds, staff, commodities and vehicles for project
 
support. Such delays are also costly in terms of
 
decreased enthusiasm on the part of the AID staff and
 
others involved in the project.
 

While the costs of the present review and ap
proval system are apparent, the benefits of extensive
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scrutiny are not easily identified. Two projects
 
encountered substantive criticism. The Afghanistan

project as designed was effectively dropped, follow
ing vigorous challenges mounted by NE/TECH. The Niger

project was finally approved in the form originally

advocated by the Mission Director, but only after
 
long delays and disagreements. Neither AID/Washing
ton's triumph in the Afghanistan case nor the field's
 
victory in Niger can be considered a significant plus

for the "New Directions" mandate. The decisions in
 
each case could just as easily and rationally have
 
been reversed. AID/Washington's role in the lengthy

review of the two projects was neither constructive
 
nor beneficial to the quality of either effort.
 

POSSIBLE REMEDIES FOR AN AILING SYSTEM
 

Two alternative methods come to mind for making

the review/approval process more efficient: 
 (1) main
taining the traditional division of authority, while
 
attempting to clarify the rules of decisionmakers; or
 
(2) transferring full decisionmaking authority to one
 
source.
 

Maintaining the Traditional Division of Authority
 

The argument normally proposed in support of the
 
first alternative runs as follows: AID/Washington,

by proximity, is in the best position to interpret

Congressional mandates and ensure that they 
are re
flected in specific projects; and the Missions are
 
similarly in the best position to articulate host
 
country development priorities and intentions. It is
 
clear that sharper delineation of approval roles oe
tween AID/Washington and the field would have moved
 
at least some of the projects described in this re
port more rapidly through the review/approval system.

To accomplish this objective, significant improve
ments would be needed in the definition of the chain
 
of command (who is to make what decisions), the
 
standardization of procedures (the activities, steps,
 
sequence, content and format required for the submis
sion of projects) and the definition of clear cri
teria for project selection (decision rules for deci
sionmakers).
 

Such proposed changes would not be easy to exe
cute. There are many special interest groups in.
 
AID/Washington: technicians who believe that only

agriculturalists can contribute to 
small farmer
 
development projects, rural development specialists
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with a different understanding of technical assistance
 
needs, environmentalists, healh specialists, re
searchers, non-researchers, process approach designers
 
and blueprint advocates. The representation of those
 
interests in an ambiguous approval process has re
sulted in extended delays in project approval. Where
 
przcedures and selection criteria are uncertain or
 
fluid, all actors have a chance to influence the de
cision, if only in a negative sense by preventing
 
approval. Those who approve a project in the face of
 
objections from others at the review table are in the
 
exposed position. The doubters are seldom confronted
 
with evidence from implemented projects that would
 
refute their objections, precisely because AID has
 
no systematic means of measuring project performance
 
and impact.6
 

One approach would be to extend the method used
 
in the Latin America Bureau to other bureaus in the
 
Agency. With that method, the risk of long delays
 
in project review is averted by applying a set of
 
formulae to each project, and screening it carefully
 
before it is submitted for approval This in con
junction with considerable prior communication between
 
the field and Washington effectively guarantees that
 
a project will receive a stamp of approval when it is
 
actually submitted, though it may reflect little more
 
than the quality of the packaging. By adopting simi
lar procedures, other bureaus could allocate funds,
 
schedule project reviews, secure approval and obli
gate funds on a relatively fixed timetable.
 

One method of eliciting more efficient decision
making within the bureaus would be to fix deadlines
 
for approval once Project Papers are submitted. Thus
 
it might be decreeed that a project which has been
 
submitted is automatically rejected within three
 
months unless the bureau formally decides to approve
 
it. Endless delays in approval pose no direct threat
 
to members of the bureaucracy; on the other hand, a
 
loss of funds or an inability to allocate funds re
veals fumbling and indecisiveness, and puts those
 
responsible in a position of accountability. A more
 
expeditious and efficient review and approval pro
cess would almost certainly result from such a pro
cedure. More projects would be moved into implementa
tion, within a shorter time frame, than is presently
 
the case. This would be an improvement over current
 
practice, in the sense that bureaucratic logjams
 
would not be allowed to form. However, this approach
 
will not assure development projects of superior
 
quality, since it affects only one segment of the AID
 
system, and assumes no other basic changes in the
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other incentive structures of the Agency.
 
Even if the AID/Washington review and approval
 

system were upgraded so that every bureau used the
 
demonstrated most efficient procedures, other problems

would remain unresolved. So long as AID/Washington

holds the approval authority for projects, and simul
taneously acts as the interpreter of Congressional

desires that must be satisfied prior to project
 
acceptance, requirements for documentation and annexes
 
to 
the Project Papers will burgeon (analyzing social
 
soundness, effects on women, environmental reviews,

employment generation, nutritional consequences, in
come distribution, land tenure changes, and so forth).
 
The Regional Bureaus will continue to be caught be
tween the policy directives from Congress and the
 
real-world environment of the Missions. When there
 
is a lack of fit, the exigencies of the approval pro
cess and the existing incentives to spend AID's funds
 
will command the attention of the fiel l staff and
 
of the Regional Bureaus.
 

These are merely the logical consequences of
 
placing the approval process in Washington. The
 
first order of business in the Missions is to obtain
 
development funds. If specific targets and future
 
accomplishments must be incorporated in lengthy pack
aging and format (however unrealistic these may be)

in order to obtain funds, this will continue to be
 
the priority for all Mission activity. Without Proj
ect Papers that are devised to satisfy AID/Washington,
 
there are no funds. Without funds, there is no
 
country development program. The best and the
 
brightest AID field staff are in the project design
 
business.
 

The actual satisfaction of Congressional direc
tives, as well as the demonstration of the efficacy

of AID's "New Directions," lies in the implementation

of development projects that deliver (as distinct
 
from promise to deliver) benefits to the rural poor.

To place the emphasis on up-front planning and justi
fication of the design, when the state of the art in
 
development assistance is such that there are no 
cer
tain paths to follow, is a clear instance cf mis
placed priorities and incentives. AID/Washington can
 
make no substantive contribution to the design of
 
projects after the PP has been submitted. But the
 
existing system concentrates the energies of the 
en
tire organization on the preparation for development

assistance, rather than the results. 
 Until such time
 
as implementation is given priority; benefits are
 
defined, measured and compared among projects; and
 
results in the field become the hallmark of success
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within the Agency, the "New Directions" mandate will
 

not fulfill its promise.
 

Transferring Decisionmaking Authority to the Field
 

During the recent and ongoing reorganization,
 
the Agency has opted to delegate some increased*
 
authority to the Missions to plan, negotiate and
 
formally approve small, experimental and PVO projects.
 

The decision to move greater responsibility to
 
the field is also reflected in several administrative
 
changes involving project development. In the area
 
of project design, the system has been streamlined
 
by moving to a two-paper sequence and consolidating
 
requirements in order to eliminate duplication of
 
analyses and descriptions. The elimination o the
 
PRP was most important among these steps and facili
tated the preparation of the design for the Tanzania
 
Village Development Project.6
 

For the approval process, two mechanisms were
 
established with the intention of achieving speedier
 
decisions:
 

" 	The Accelerated impact Program (AIP) was
 
expanded to cover all African countries
 
where AID programs were established.
 
This procedure requires one Activity
 
Identification Cable from the field,
 
followed after fifteen days by a de
tailed Accelerated Activity Paper with
 
AID/Washington approval authority vested
 
in the Office of Regional Affairs; 9 and
 

" 	Mission Directors have been delegated
 
the authority to approve projects (in
cluding PVO) costing up to $500,000, 
subject to Congressional Notification 
requirements. 10 

There ',as been considerable reaction, much of it
 
positive, to this modest change in approval authority.
 
However, a number of issues require further action.
 
One party, who welcomed the change, voiced the fol
lowing concern:
 

.we would sound a cautionary note for all
 
concerned. Systems and procedures which
 
developed under PBAR over the past few years
 
were in response [to a] number [of] critical
 
problems [with the] AID program. While
 
these responses in themselves became so
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cumbersome, centralized and bureaucratized
 
as to create new problems, we must not for
get problems to which they responded. Bur
den[s] now are very much on Missions and
 
Bureaus not to fall back on old sins, nor
 
fail to develop adequate means [to] meet
 
their new responsibilities.11
 

The actual degree of authority that has been
 
delegated to the field remains an unresolved ques
tion. Detailed instructions have been promised on
 
how much responsibility will be delegated and how it
 
should be implemented, but they have only been vaguely

outlined thus far. The delay is understandable since
 
the questions to be examined are extremely compli
cated. But until they are addressed, the Missions
 
cannot be expected to respond consistently to their
 
new authority, nor to be thoroughly cognizant of the
 
ramifications of their actions. For example, it ap
pears that the Missions are not fully conversant with
 
all the legislative requirements that must be ful
filled prior to the obligation of funds. Until this
 
understanding is established, the General Counsel
 
must take certain steps to ensure that the law is not
 
being violated as the Mission Directors use the
 
authority delegated to them.
 

Perhaps the greatest concern relates to the lack
 
of Mission Director accountability for development
 
results. The reorganization task force pointed out
 
that the Agency:
 

...must eliminate the 'obligation of funds'
 
as the prime factor in judging the effec
tiveness of field leaders. DevElopment
 
professionals should be judged on develop
ment results, not the amount of money ob
ligated.12
 

The only way to produce this change in Mission Direc
tor incentives is to deirrlop an AID capacity to eval
uate the effectiveness of projects in achieving
 
positive benefits fcr the rural poor. Then the policy

bureau could concentrate on the actual results of
 
projects undor implementation rather than what proj
ects should look like in the design phase. Effec
tiveness could then be determined, and Mission per
sonnel and leadership could be judged, on the benefits
 
delivered per unit of AID funding. Performance,
 
implementation, collaboration and effective and viable
 
development assistance would at least have the poten
tial to replace unrealistic projections and large

expenditures as criteria for approval in Project Pa
pers.
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Such an evaluation capability is within the
 
state of the art in development assistance, but will
 
not be achieved without devoting far more re3sources
and staff to the problem than have previou.ly been
 
committed. 
 Unless baseline data have been systemati
cally assembled, it is not possible to examine a proj
ect that has been in existence for some years and
 
attribute any changes in the target population to the
 
intervention of development assistance. 
 Without an
 
understanding of the linkages among the local environ
ment, the development resources being introduced, and
 
any improvement in the quality of life of the target

population, there is 
no 	way to measure and ascribe
 
any chanqe to the project.

One soluLion is to build into each project an 
information systei that zeports to project management 
on 	activities anL' their results. 
 Much of this infor
mation can be obtained from project staff as they

interact with the 
target population, particularly if
 
paraprofessicanals (e.g., f'aramedics, : w.c:o2s 
paratechnicians in agriculture) have been included in 
the project. An ongoing information system, which 
helps management correct the course of the project 
over time, combined with some special evaluation 
studies carried out at critical points in the proj
ect's life, can provide the data necessary for an 
assessment of prLoject results. 
 It 	may also, depend
ing upon the .mehodology employed, explain why the 
results were law, mixed in 	 area.hih, r-,f the project

There are ew working models of such a system,
simply because no major development assistance agency,
including the vorld Bank, has been inclined to devote
 
resources to LhIeating, refinement and placement of
 
such systems in projects to be implemented. Our ex
perience suggests that each sYstem must be tailored
 
to the sDecifi c project envirounent. The benefits of

establishing such procedures could far outweigh the
 
costs, particularly if the resultant evaluation cap
ability is used to shift the emphasis within AID from
 
design and approval to implementation.
 

A two-pronged approach to revisions in the pre
sent AID project development system would include:
 

e 	Transfer of project approval authority
 
to the field; and
 

* 	Creation of an AID/Washington evaluation
 
capability which could determine which
 
project among those funded actually de
livered benefits to the rural poor.
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If 	the Missions had been able to exercise approval

authority while the twelve projects described herein
 
were being developed, AID would have benefited from:
 

* A significant percentage reduction in de
sign time, since much effort now is ex
pended on second-guessing the reviewers
 
in regard to data requirements;
 

e 	A considerably improved project design,
 
as time would be devoted to collaboration
 
and to the details of host country and
 
AID commitment (e.g., staff, funds,
 
vehicles, commodities) during implementa
tion; and
 

* 	A prompt start to implementation, within
 
two months after completion of the de
sign, rather than delays of up to two
 
years.
 

This type of system would make it possible for de
signers working with the host country government to
 
say that when satisfactory agreements have been
 
reached, the approach determined, the actions to be
 
taken specified, and the support detailed, the proj
ect will begin. This is very different from saying

that, after the Project Paper is written, if Washing
ton agrees, in eight months we might get a Project

Agreement signed and in a year the project might be
gin. 
Such a change would reflect a new emphasis on
 
the implementation of development projects.
 

RECOMMENDATIONS
 

In earlier chapters it has been argued that if
 
projects are to benefit the rural poor, an evolution
ary approach to project design and implementation

offers the best chance for success. From a concep
tual standpoint, there is no legitimate way to dif
ferentiate between design activities before and after
 
implementation activities begin. 
The process ap
proach calls for a continuing interaction between
 
outsiders and potential project parzicipants concern
ing design, redesign, and possible replication.

Viewed from this standpoint, the current project

review/approval process 
is 	an unnecessary encumbrance.
 

It is unrealistic, however, merely to suggest

that the entire system be done away with for all
 
types of projects. AID is responsible to the Congress,
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which is in turn responsible to the American taxpayer
 
to ensure that foreign assistance monies are well
 
spent. What then is called for when the process de
sign/implementation approach is used? It is not al
ways reasonable to demand detailed descriptions of
 
what is to be done, how it is to be done, and what it
 
will cost before giving approval to start the project.
 
The answers are simply not available in all cases.
 
Congress nevertheless requires, and legitimately so,
 
adequate planning prior to the obligation of funds.
 

A two-phased review/approval process would seem
 
warranted. The first phase of a process approach
 
project would require a general statement of the
 
project goal, the specifications of the area and tar
get population, det.ermination of an implementing or
ganization within the host country, and a budget. 
Such a design must be thoughtful, but the design team 
does not necessarily require a great mass of infor
mation on the target area. A budget could be esti
mated that would allow a project to get underway in 
what might be called "pre-implementation," and sus
tain this effort for up to twenty-four months. "3 The 
responsibility fo,r pL-oject approval in this first 
phase would rest with the lission Director. 

The use of ission authority must be reasonable. 
It ..ould make little sense if foundations for bridges 
were approved and funded in the pre--implementation 
stage, with the remainder of the construction sched
uled for later, if and when a full project were ap
proved. l' The pre-implementation phase is to deter
mine app--ropriate interTention into a society -- the 
answers to the who, y . whe whon a-and how ques
tions. It differs from a pilot program, in that the 
intention is to continue unless the project proves 
unimplementable as oriainally conceived or even with 
significant modifications and improvements during the 
second phase. 

If authority to approve projects costing, ftr
 
example, under two million dollars, and lasting under
 
two years, were delegated to the Mission Directors
 
under established guidelines; a great many small ef
forts, particularly in Africa, could be started by
 
Mission initiative. Some of these would be single
phase projects with no further action needed. Others
 
would be the opening gambit in a potentially much
 
larger undertaking if the original efforts prove
 
successful. Such projects should be identified at
 
the start and fitted with ongoing information systems
 
to supply baseline data and monitor any changes
 
brought about by the intervention. This would permit
 
an outside team of professionals from AID/Washington
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to 	judge the suitability of second-phase funding. If
 
future funding were recommended, the Mission could
 
renew its initial commitment, while AID/Washington'

prepared the paperwork necessary to justify a much
 
larger second phase.


It is necessary under the current AID system to

consider Congressional presentations and future bud
geting cycles. Adopting the preceding suggestion

would pose difficulties within this budgeting system.

It 	would not be possible to schedule all second-phase

projects with equal certainty since some might be
 
terminated following the pre-implementation phase.

If 	the Phase Two funding were sufficiently flexible
 
to 	be used when the original work showed promise, or

diverted to another project in the country (perhaps

five small undertakings approved by the Mission in
 
lieu of a ten million dollar second phase), the coun
try allocaticns would not change, but merely the
 
monetary allocations within the country. 
This could
 
provide a workable combination of structure 
(a 	coun
try's budget allocation) and flexibility (project

funding decisions) to improve the utilization of AID
 
funds in the field.
 

Careful consideration must be given to creating

incentives to making a project successful, rather
 
than the amount of funds programmed, the primary

objective of AID. If authority is to be delegated

to 	the field to start up process approach projects,

appropriate incentives 
can be built in by giving

AID/Washington responsibility for reviewing project

progress, for instance, after two years have elapsed.

The AID/Washington review team would have the author
ity to recommend termination of the project if
 
developments did not appear promising, or to approve

the project for continuation or increased funding

levels if the project appeared to be on the right
 
course.
 

In summary, it is recommended that, for "New

Directions" projects that will use a process approach,
 

* 	The existing system of project review
 
and approval should be restructured,
 
rather than merely adjusted (in an
 
attempt to improve efficiency) by dele
gation of greatly expanded authority to
 
the field;
 

e 	Mission Directors' authority to get
 
projects underway should be delineated,

setting forth clear regulations for the
 
exercise of this authority;
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* Projects should be structured with in
formation systems that permit assessments
 
by AID/Washington, after a reasonable
 
amount of time has elapsed, to decide on
 
continuation or termination of each proj
ect;
 

" 	AID/Washington should strengthen its eval
uation capability to carry out this
 
recommendation;and
 

" 	AID should focus on the results of proj
ect implementation, using data from suc
cessful projects to report to Congress,
 
rather than concentrating on a catalogue

of often unfulfilled and unevaluated
 
promises of what proposed projects might
 
deliver tc the rural poor.
 

Using this approach, it will be possible to assess
 
performance of field personnel in terms of their
 
ability to initiate projects having a reasonable
 
chance of success. In this respect the incentives
 
issue will be resolved in a manner that directly con
tributes to the development of sound projects.
 

1 For further information on this point regarding the Africa 
Bureau, see Project Development in East and Southern Africa,
 
op. cit., and Operations Appraisal Staff, Office of the Auditor
 
General, AID, "Appraisal of Africa Programs and Operations,"
 
July 5, 1977, to be referred to as the OAS report.
 

2 AID/Washington staff point out that the appropriate hand
books assume fifteen months are needed to design a project.
 
However, as Chapter 3 points out, delays in review should not
 
be chargeable to design, since few design changes appear to
 
emerge.
 

3 The intervals between PP submission and approval were one
 
month for the Chile project, twenty-five days for Colombia,
 
thirteen days for Zaire, and five days for Haiti. For further
 
details, see the chronology at the beginning of Chapter 3.
 

4 The Colombia Small Farmer Development Project was categorized
 
as "research" and did not require economic projections.
 

S 
In a related study for AID, DAI analyzed the economic pro
jections for irrigated riceland for five different projects
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operating in the same geographic area. Each project designer

managed to increase the net income and yield projections from
 
the same hectarage, utilizing all previous designers' best esti
mates and adding a few innovations. The final paper projected
 
an income increase larger by a factor of eight than did the
 
first paper. In other projects, a diminishing marginal utility
 
of income argument was used to bolster the projected income
 
benefits of the projects to urban and rural poor.
 

6 
Another popular strategy is to approve a project condition
ally, with reservations and necessary revisions.
 

7 The subjects are important and should be an integral part of
 
project design. It is the review/approval process that has
 
corrupted the field designers' good intentions with a re
quirement to satisfy information requirements that are not use
ful to project design.
 

8 PID information requirements are increasing under the new
 
arrangements, and it remains to be seen whether this ultimately
 
negates most of the time and cost savings of eliminating the
 
PRP.
 

9 Cable from U.S. Secretary of State to American Embassies/
 

Africa, March 30, 1977.
 

10 Cable from E. B. Hogan, R. H. Nooter, and A. Shakow to Mis

sion Directors, June 26, 1977 (State 231696).
 

11 
 Cable from Mission Director, USAID/Addis Ababa to AID/Wash
ington, 6/17/77.
 

AID Organization Task Force Report, Preliminary Version,
 
1977, Section III, pp. 6-7.
 

13 Some AID projects using this approach use different termin
ology, e.g., "pilot project -- full-fledged project approach."
 
Obviously the concern here is with the content of the process
 
recommended rather than the labels attached to it.
 

14 There are other limitations on the appropriateness of this
 

suggestion. Some countries have a surfeit of potential foreign
 
aid donors and little interest in starting something small with.
 
only the possibility of it becoming a bigger project. Where
 
the problem is one of human resources development, or expatriate
 
assistance to a line ministry, dual-phased projects would not
 
be suitable.
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Chapter 10
PRINCIPAL CONCLUSIONS AND RECOMMENDATIONS
 

INTRODUCTION
 

The purpose of this chapter is to synthesize the

findings and recommendations presented in earlier

chapters. General conclusions are based not only

upon the twelve cases examined in detail, but .upon
complementary work for AID undertaken over the last

five years, exhibited in Annex B. Readers have been
provided with sufficient background information to

draw their own conclusions.
 

AID AND THE "NEW DIRECTIONS" MANDATE
 

The "New Directions" legislation of 1973 constituted a significant departure from the past in the
 sense that, for the first time, U.S. foreign assis
tance was 
to be targeted at the "poor majority," and
in particular the rural poor of developing nations.
 

Since then Congress has become increasingly impatient to see results and has passed further legislation that seriously restricts AID's latitude in
implementing the "New Directions" mandate. 

brings forth the first important observation. 

This
The


1973 legislation saddled AID with an extremely complex task, and Congressional expectations have been
 
premature and counterproductive.
 

There is an interesting analogy here with domestic American experience in the "War on Poverty" dur
ing the 1960s. Most participants in and observers

of that effort would agree today that too much was
attempted too quickly, in the 
sense of trying too
much before a viable set of implementation strategies

had been defined. Congress has now tasked AID with
 a similar responsibility in countries with a diver
sity of cultures, with political priorities that
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often differ from those of the United States, and
 
with characteristically weak economic institutions.
 

Policy changes as drastic as those written into
 
the 1973 legislation cannot be expected to bear fruit
 
overnight. Even with an efficiently run bureaucracy,

time is needed to develop implementation strategies;

projects must be designed to reflect these strategies

and time must be allowed for project implementation

and for redesign of projects as evidence from the
 
first efforts becomes available.
 

Although Congressional expectations have been
 
unwarranted and AID has been constrained by legisla
tive requirements, it must also be said that the
 
Agency has not made the best use of the last few
 
years in findin7 ways to implement the "New Direc
tions" mandate. It has not devoted sufficient re
sources either to develop a set of operationally use
ful strategies or to test them. Consequently, AID
 
does not yet know how to meet the Congressional man
date to get the benefits of development to the poor.


These observations lead to the first recommenda
tion:
 

RECOMMENDATION ONE
 

AID should develop and test alternative
 
strategies to bring development benefits to
 
the rural poor. It should monitor and eval
uate these efforts. This would allow AID
 
(were it sufficiently staffed and supported)
 
to reach empirical conclusions on what works
 
and what does not.
 

THE AID REVIEW AND APPROVAL SYSTEM
 

Agency Problems
 

While lively debate over how to implement the
 
"New Directions" mandate is both understandable and
 
praiseworthy, there is little to be gained from stag
ing such debate in the midst of the review of indi
vidual project proposals. Rather than concentrating
 
on finding ways to meet its newly defined objectives,

AID has instead attempted to demonstrate to Congress

that projects as proposed appear to be satisfying the
 
new mandate. This has generated logjams of project

paperwork, which has minimal value in terms of
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accomplishing developmental goals. The time and
 
energy AID expends in project reviews reflect an
 
understandable, if misguided, attempt to meet the
 
unrealistic demands posed by Congress.


The most obvious manifestation of this problem

is the occurrence of unconscionably long delays be
tween submission of projects for review, and final
 
Washington approval. 
For eight of the twelve projects

studied, average review and approval time was ten

months. For projects within the Africa and Near East
 
Bureaus, the reasons for the delays were:
 

" Unclear chains of command; 

" Uncertainty about procedures and require
ments; and 

" Arbitrary and discretionary decision cri
teria. 

That long delays in reviewing and approving projects

need not occur is obvious from the procedures estab
lished within the Latin America Bureau. There, proj
ects are developed and monitored according to a tight

schedule, packaged with an eye toward the review
 
requirements, and approved very soon after submission
 
of the PP.
 

A more serious problem is that AID/Washington

has shown itself unable to improve the quality of
 
projects utilizing a process approach during the
 
review and approval process.2 Projects are reviewed
 
by a varied set of individuals, who have their own
 
special interests to promote and protect. Among the
 
twelve projects studied in this report, neither the
 
rapid approval of four projects (which serious assess
ment could have found wanting in many respects), nor

the long delays in approval of the other eight im
proved the quality of the design. In only one in
stance was a majcr substance change made in the field
 
submission during the final review. In this instance,

after lengthy disagreement between AID/Washington

(NE/TECH) and the field, the entire design of the
 
Afghanistan Integrated Rural Development Project was.
 
discarded, and a minor research component substituted.
 

Needed Agency Reform
 

While AID/Washington has official responsibility

to ensure that the Congressional directives are car
ried out, the field Missions are far better placed to
 
design projects that fulfill the intentions of the
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Congress and fit host country development priorities.
 
Because AID/Washington has proved to be unable to im
prove on the substance of project designs submitted
 
from the field, continuation of its present role in
 
review and approval is open to serious question.
 
These observations lead to the following recommenda
tion:
 

RECOMMENDATTON TWO
 

Approval authority for projects costing up
 
to two million dollars over a period of up
 
to twenty-four months should be delegated
 
to the field. Further funding should await
 
a careful assessment by AID/Washington staff,
 
based in part upon output from a function
ing information system built into the proj
ect from its earliest stages.
 

Overcoming Congressional Restrictions
 

The ability of AID to meet the Congressional man
date has been further compromised by certain restric
tions Congress itself has placed on AID operations.
 
These restrictions involve, essentially, the require
ment for detailed planning, budgeting and scheduling
 
of development activities. When the development goal
 
requires behavior change among the very poor, a pro
cess that must, to be successful, continue after the
 
foreign assistance funds are exhausted, there are few
 
certainties about appropriate technologies, optimal
 
intervention techniques or the timing and budgeting
 
of activities. Projects with an evolutionary com
ponent, which rely heavily on the outcome of inter
actions between development assistance technicians
 
and local participants, are incompatible with Congres
sional restrictions. In addition, prior approval by
 
the Congress of each proposed project removes AID's
 
flexibility to shift development assistance as proj
ects are more or less successful. This leads to the
 
following recommendations:
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RECOMMENDATION THREE
 

Section 611(a)(1) of the Foreign Assistance
 
Act, requiring adequate planning prior to
 
obligation of project funds, should be amended
 
to allow project planning to proceed during

implementation for those project components

that are evolutionary in nature.
 

RECOMMENDATION FOUR
 

The Foreign Assistance Act should be amended
 
to allow AID to make intracountry realloca
tions of approved project funds.
 

INCENTIVES FOR EFFECTIVE PROJECT IMPLEMENTATION
 

Incentives are lacking for AID's staff to con
centrate on effective project implementation. Rewards
 
come from getting projects approved and into the im
plementation stage.


The best Washington staff are concerned with

issuing yet more directives on how projects must look
 
before being approved. In the field, AID staff are

given strong incentives to obligate funds and get

projects started. After the Project Agreement is
 
signud, the actual implementation requirements -
logistical orders, negotiations with the host coun
try's implementing agency, generation of the imple
mentation plan, selection and deployment of the tech
nical assistance team 
-- are often left to lower
ranking staff who are not equipped either with the
 
skills or with the authority to overcome the myriad

bureaucratic roadblocks to effective implementation
 
support.
 

In short, incentives within the system remain

with project design and approval, all focused on AID/

Washington. Implementation arrangements are given

light treatment in project design; implementation

support is consigned to the lower floors of overseas
 
Missions, and evaluation is virtually nonexistent.
 

AID currently has no sustained capability to
 
measure the development impact of the projects it
 
supports, either in absolute terms or relative to the
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level of funds expended. It is in rnis aomain tnar
 
the Agency's capacities must be strengthened if the
 
existing incentive system is to be effectivilv trans
formed. AID professionals will respond posAS;.*,ly,
 
it is argued here, to measures that create incentives
 
for quality of project performance, as opposed to
 
promise. The state of the art in project evaluation
 
work is sufficiently advanced for the Agency to move
 
toward rigorous, systematic assessments of implementa
tion efforts and their results. With project approval
 
authority delegated to the field, AID/Washington
 
should meet its responsibility to the Congress by
 
objectively evaluating field operations.
 

This conclusion leads to the following recom
mendation:
 

RECOMMENDATION FIVE
 

AID should restructure its priorities and
 
incentives to focus on the actual imple
mentation of development projects overseas.
 
This calls for substituting a "development
 
benefits delivered" incentive for the cur
rent "funds obligated" incentive. This can
 
be accomplished in part by establishing a
 
central office to perform cross-project
 
evaluations of development impact. Projects
 
initiated by Missions should be reviewed
 
after two years by the evaluation office,
 
and those that are not on target or do not
 
show high promise should be terminated at
 
that time. Implementation problents should
 
be documented and analyzed with a view
 
toward greatly increasing AID's knowledge
 
of this complex and as yet ignored area of
 
development assistance.
 

DAI has often had occasion to examine projects attempting to 
reach the rural poor that were funded by other donors, includ
ing the World Bank. Our overall impression is that these donors 
struggle with the same problem as AID does in operationalizing 
their own new directions. 

2- This is not to argue that AID/Washington review has not 

served to catch egregious errors in some project documents sub
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mitted for approval. However since the essence of the process
approach is to be flexible and to respond to changing circumstances in the field, there is little that the AID/Washington
review process has to offer to improve project design.
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ANNEX A
 

LEGISLATIVE HISTORY OF SECTION 611(a) (1)
 
OF [L'. FOREIGN ASSISTANCE ACT
 

The Foreign Assistance Act of 1961 amended
 
attempts to ensure that funds are not obligated for
 
a project until adequate planning is done and reason
able cost estimates completed.' Section 611 provides
 
as follows:
 

(a)No agreement or grant which constitutes an
 
obligation of the United States Government
 
in excess of $100,000 under Section 1311
 
of the Supplemental Appropriation Act,
 
1955, as amended (31 U.S.C. 200), shall be
 
made for any assistance authorized under
 
Titles I, II, and VI of Chapter 2 and
 
Chapter 4 of Part I;
 

(1)If such agreement or grant requires

substantive technical or financial
 
planning, until engineering, financial,
 
and other plans necessary to carry
 
out such assistance, and a reasonably

firm estimate of the cost to the
 
United States Government of providing
 
such assistance, have been completed;
 
and
 

(2)If such agreement or grant requires
 
legislative action within the recip
ient country, unless such legislative

action may reasonably be anticipated
 
to be completed in time to permit the
 
orderly accomplishment of the purposes
 
of such agreement or grant.
 

(b)Plans required under subsection (a) of
 
this section for any water or related land
 
resource construction project or program

shall include a computation of benefits
 
and costs made insofar as practicable in
 
accordance with the procedures set forth
 
in the Memorandum of the President dated
 
May 15, 1962,o with respect to such com
putations.
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(c)To the maximum extent practicable, all
 
contracts for construction outside the
 
United States made in connection with
 
any agreement or grant subject to sub
section (a) of this section shall be made
 
on a competitive basis.
 

(d)Subsection (a) of this section shall not
 
apply to any assistance furnished for
 
the sole purpose of preparation of en
gineering, financial, and other plans.
 

(e)In addition to any other requirements of
 
this section, no assistance authorized
 
under Titles I, II, or VI of Chapter 2
 
or Chapter 4 of Part I of this Act shall
 
be furnished with respect to any capital
 
assistance project estimated to cost in
 
excess of $1,000,000 until the head of the
 
agency primarily responsible for admin
istering Part I of the Act has received
 
and taken into consideration a certifi
cation from the principal officer of
 
such agency in the country in which the
 
project is located as to the capability

of the country (both financial and hu
man resources) to effectively maintain
 
and utilize the project taking into
 
account among other things the main
tenance and utilization of projects in
 
such country previously financed or
 
assisted by the United States.
 

An examination of the legislative history of Sec
tion 611(a)(1) demonstrates why Congress considered
 
it necessary to legislate these basic principles.
 
The source of this legislation was Section 517(a) of
 
the Mutual Security Act introduced in 1958. The need
 
was reflected in a report of the House Foreign Affairs
 
Committee. It stated:2
 

[F]unds are obligated, and consequently may

be carried forward from year to year until
 
expended, on the basis of an agreement with
 
a foreign government even though such agree
ment is not supported by construction or
 
procurement contracts. The result is that
 
funds are appropriated by the Congress to
 
build factories and for other projects 2 or
 
3 years, in a number of cases, before the
 
engineering plans.. .are completed.
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The committee recognizes the inevitability

of delays in negotiating and planning proj
ects with foreign governments, particularly

with undeveloped governments. It fully ap
proves the desire of our officials to pro
ceed with caution and to delay actual ex
penditure of funds until all problems have
 
been worked out. It should not be neces
sary, however, to appropriate funds until

the process of planning, organization and

taking the necessary legal and legislative

action in the recipient country is further
 
advanced than is the present practice.
 

It (Section 517(a)] should in the future
 
prevent the International Cooperation Admin
istration [the predecessor of A.I.D.] from

requesting appropriation of funds or from
 
obligating funds until our own officials

and the recipient country have reached a
firm decision as 
to what is contemplated

jointly to be done: 
 when, where, and at
 
what cost.
 
* * * * * 

The Committee recognizes the need for care
ful planning for overseas projects and the
inevitability of delays in negotiation and
 
in action by foreign governments. It is
 
not suggested that surveys, discussions and

engineering work which require 3 years to

complete should be rushed through in a
 
year. This action is intended, however, to
 
encourage the ICA to carry forward negotia
tions with foreign governments, to evaluate
 
the readiness of the recipient government

to put up the necessary funds, to take

appropriate action for such purposes as

acquiring rights of way, and to encourage

both ICA and the foreign government to do
sufficient planning and engineering work so
 
as to be informed of all major problems

likely to be encountered before United

States funds are committed for financing
 
a.y project.
 

These provisions are intended to require

the ICA to delay the obligation of funds
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until it has reached a decision that each
 
project has been adequately planned and
 
that the foreseeable obstacles which are
 
to be encountered can be overcome."
 

The Chairman of the Foreign Affairs Committee
 
described one of the ineffective ICA projects that
 
contributed to the need for this legislation. Con
siderable funds had been obligated to construct a
 
sawmill on Taiwan and no building contracts had been
 
awarded although one of the justifications for con
tract services is to determine what type sawmill
 
should be built.
 

The Chairman then went on to explain the purposes
 
of the legislation as follows:
 

The process of obligating funds for projects
 
has been made a more serious step. This
 
amendment...he7 been termed the most con
structive proposal to come out of our com
mittee. Obligation of funds is to be made
 
only when preliminary studies as to feasi
bility have been completed and only when
 
the preliminaries required of a recipient
 
country are within sight of completion....
 
This amendment, while undoubtedly compli
cating the tasks of the administrators,
 
should do much to help avert such errors
 
in judgment as have accounted for much of
 
the adverse publicity of the past 2 years.
 

Under normal United States Government pro
cedures, appropriated funds which have not
 
been obligated lapse and are returned to
 
the Treasury at the end of the fiscal year.
 
Obligated funds may be carried forward.
 
Obligations normally involve contracts with
 
outside firms for goods to be delivered,
 
real property to be purchased or leased, or
 
work or services to be performed, and so
 
forth.
 

The ICA is permitted to obligate funds and
 
thus to carry them forward into succeeding
 
fiscal years on the basis of an agreement
 
with a foreign country, that is, the ICA
 
and the foreign country can agree that a
 
power dam shall be constructed and the
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1 

funds for this purpose are considered obli
gated.
 

Thus, Section 611(a)(1) was the result of prob
lems caused by the obligation of funds for a general
 
purpose, such as a dam or a sawmill, without having

specific construction plans or cost estimates.
 

Most of the legislative history of Section
 
611(a)(1) indicates that Congress was concerned with
 
capital projects and the construction of physi.cal

facilities. However, the Executive Branch requested

that Conference Committee revise proposed Section
 
517(a) to expressly refer only to "construction proj
ects costing in excess of $1,000,000." In rejecting

the request Congress implied that the legislation
 
was intended to apply to the various forms of assis
tance provided by AID under the titles to the FAA
 
mentioned in that Section.
 

The legislation was generally worded; the iden
tification of the sort of "assistance" to be pro
vided and the details of the plans to execute it were
 
left to the discretion of the Executive. The thresh
old question, therefore, in determining the applica
tion of the legislation is: "What is the assistance
 
being provided?"
 

The following discussion includes excerpts from interviews
 
with attorneys of the General Counsel's Office, from a memo
 
from GC/AFR on "Entente Livestock II," February 20, 1976, and
 
The Foreign Assistance Act, 1961, Amended Part III, Chapter I,
 
General Provisions.
 

2 Ibid.
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ANhEX B
 

DAI ACTIVITIES IN AGRICULTURE Alm iWAL VZVKzvzwi
 

Activity 
Number Subject 

1 	 Research: Local Action 


2 	 Research: wcmen in Devel-
opment 

3 	 Implementation: One long-

tem advisor for the Dis
trict Development Program 

of the Kenya Ministry of 

Finance and Planning
 

4 	 Evaluation: AID's Project 

Design and Evaluation
 
Semiiar
 

5 	 Design: Mali 


6 	 Design: Liberia 


7 	 Design: Support to 
CODEL, Inc., in project 
development 

a 	 Design: Tanzania FT 


9 	 Research: Small Farmer 
Risk-Taking 

10 	 Design: Colombia 


11 	 Design: Upper Volta 


12 	 Design: Chile 


13 	 Designs Haiti 


14 	 Designs Upper Volta OP 


15 	 Designs Guatemala 


16 	 Developmnt Strategy: 


Sierra Leone
 

17 	 Designs Ghana 


Beginning Date 


July 1973 


January 	1975 


May 1975 


June 1975 


August 1975 


August 1975 


September 1975 


October 	 1975 

October 1975 


October 1975 


October 1975 


October 1975 


October 1975 


November 1975 

November 1975 

November 1975 


Level of
 
Effort in
 

Person-Months 


75 


4 

25 


1.7 


2.25 


10.4 


2.5 


1 

4 

2 

1 


10.5 


2.1 


6.6 


1.2 


5.4 


2.5 
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Report Title
 

Strategies for Small Farmer Development (two
 
volumes) Boulder, Colorado: Westview Press,
 
1976
 

Women in Rural Development, Boulder, Colorado,
 
Westview Press, 1976
 

S Issues Related to District Development
 

District Plannings Proposals for Local Level
 
Planning and Management
 

Monitoring and Evaluating Rural Development
 
Programs
 

Lessons from the Special Rural Development
 

Program: A Swary
 

An Evaluation Module for AID
 

Contributions to PPs Mali Rural Development
 

Contributions to the Joint IBRD-AID
 
Bong County Integrated Rural Development
 
Project 

Contributions to the Planning of the Bong
 
County Integrated Rural Development Project
 

Contributions to the Planning of the Upper
 
Lofa County Integrated Rural Development
 
Project
 

Hanang District Village Health Project
 

Contributions to PP: Agriculture Manpower
 
Development 

Small Farmer Rish-Taking 

Contributions to ?P: Colombia Small Farmer
 
Development
 

Contribution to PRP: Oncho Areas Village 
Development Fund
 

Contributions to PP: Small Farm Management
 
and Technology
 

Contributions to PP: Integrated Agricultural
 
Development
 

Contributions to PPs: Oncho Areas Village
 
Development Fund, Women's Roles in Develop
ment 

Contribution to PP: Small Farmer Development
 

Sierra Leone Program Design
 

Contributions to PP: District Planning/
 
Rural Development - Phase I 



Activity 
Number Subj ct/Title Beginning Date 

Level of 
Effort in 

Person-Months Report Title 

18 Design: 
tion 

Colombia Nutri- February 1976 0.6 Contribution to PRP: Nutrition Loan 

19 Design: 
Shaba) 

Zaire (North February 1976 0.5 Contribution 
duction 

to PRP: North Shaba Maize Pro 

20 Evaluations Egypt February 1976 2.4 Bringing Developmental Change to Rural Egyp 
A Study of the Organization for the Recon
struction and Development of the Egyptian 
Village 

21 Design: Upper Volta March 1976 8 Contribution to PPs (continued):. Oncho Ax 
Village Development Fund, Women's Roles in 
Dovelopment 

22 Evaluations Technoserve March 1976 2.7 Interim Evaluation of Technoserve 

23 Implementation: Three 
Long-term Advisors and 
Short Term Assistance to 
the National Community 
Development Service, 
Bolivia 

April 1976 50 Completed 

24 Research: Process Design 
Application in AID ProJ-
scts with Tracking Through 
the Review and Approval 
Process 

June 1976 35 The "New Directions Mandate"t Studies in 
Project Design, Approval and Implementation 

25 Design: Selection Cri-
teria for Feeder Roads 
in Colombia 

June 1976 1 Methodology and Selection Criteria for the 
Selection of Farm to Market Roads Under 
the"Pico y Pala" Program 

26 Evaluation: Afghanistan June 1976 4.5 An Evaluation of the Rural 
Phase I 

Works Program, 

27 Design: Niger June 1976 1.4 Contribution to PP: 
opment - Phase I 

Niamey Department Devel

28 Research: Alternative 
Strategies for Local 
Organizational Develop-
ment in Eight Countries 

August 1976 Onqoinq, fieldwork comoleted in Cameroon, 
Guatemala, North Yemen, Peru, Philippines, 
Upper Volta 

29 Design: Zaire August 1976 4.3 Contribution 
tion 

to PP: .. rth Shaba Maize Produc

30 Development 
Sudan 

Strategy: August 1976 3.8 Strategies for the Reintroduction 
ment Assistance to the Sudan 

of Develop

31 Evaluation: NECA September 1976 3.1 An Evaluation of the Impact of the National 
Rural Electric Cooperative Association (The 
Philippines, Nicaragua and Bolivia) 

32 

33 

Designs 

Designs 

Afghanistan 

Ethiopia 

September 1976 

October 1976 

8.4 

3.3 

Contribution to: Logar Integrated Rural 
opment Project, Mohammed Agha District 

Contribution to PRP: Southern Gamo Gofa
Area Rehabilitation 

Devel

34 Researcht 
Systems 

Information November 1976 8.75 Information 
Development 

for Decisionmaking 
(two volumes) 

in Rural 

35 Designs Africa AT November.1976 9.6 Contribution 
in Africa 

to PRP: Improved Rural Technology 

36 Implementation: Ethiopia February 1977 5.8 Completed 
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Activity 
Number Subiect/Title Beginning Date 

Level of 
Effort in 

Person-Months Report Title 

37 Implementations Informa-
tion System Design for the 
Hanang Primary Health Care 
Project (PVO), Tanzania 

April 1977 2.35 Information Systems for Project Management 
and Evaluation in Northern Tanzania: A 
Case Study 

38 Implementation: 
pines, Bicol 

Philip- April 1977 3.5 The Bicol River Basin Development Project: 
Some Preliminary Observations 

39 Development Strategy: 

Philippines, DAP 

April 1977 3.4 Contribution to Revision of DAP 

40 Evaluation: Haiti Nay 1977 4 Evaluation of the Haiti Small rarmer Coffee 
Project 

41 Designs Tanzania Viilage 
Development 

May 1977 5.5 Contribution to PPi Arusha Planning/Village 
Development 

42 Evaluation: 
Livestock 

Tanzania June 1977 1 Tanzania Livestock Marketing and Development 
Project, Evaluation Report 

43 Research: REDSO/East June 1977 6.85 Personnel Requirements for Project Develop
mant in East and Southern Africa 

44 Implementation: North 
Shaba Rural Development 
Project, Long- and Short-
Term Assistance 

June 1977 288 (ongoing) 

45 Development Strategy: 

Reorganization of AID 

July 1977 0.6 Reorganizing AID to Promote Development 

46 Development Strategyt 
USDA Contributions to 
Development 

July 1977 0. 3 Technical Assis.tance to Promote Agricultural 
and Rural Development 

47 Implementation: 
pines, Bicol 

Philip- August 1977 4.4 Project-Level Organizational Linkages and 
Integrated Rural Development 

Implemehting Integrated Area Development in 
the Bicol: Recouiendations 

Anticipating Roadblocks in Organizational 
Terrain: How Development Project Organi
zation Design Makes a Difference 

48 Research: FAO Infer-
mation System 

October 1977 A System for Monitoring and Evaluating FAO's 
Rural Development Activities 

49 Evaluation: ROCAP November 1977 2 An Evaluation of the PIADIC Project Agri
cultural Research and Information Systems 

50 Implementation Informa-
tion System Design for the 
Kitui Primary Health Care 
Project (PVO), Kenya 

November 1977 3 A Monitoring and Evaluation System for tha 
Kitui Primary Health Care Program 

51 Implementations Long-
and Short-Term Assistance 
to the Southern Game Gofa 
Project, Ethiopia 

January 1978 3 Completion of Contract Report: Southern 
Game Gofa Area Rehabilitation Pre-Imple
mentation Grant 

52 Design: Rwanda February 1978 1 Contribution to PP: 
Project 

Rwanda Rural -ducation 

245
 



Activity 
Number Subject/Title Beginning Date 

Level of 
Effort in 

Person-Months Report Title 

53 Research: Socioeconomic 
Impact Assessment of 
Labor-Intensive Feeder 
Roads in Colombia 

Feburary 1978 4.9 An Information Research Project 
of Labor-ntensive Feeder Roads 
A Case Study 

on the impac 
in Colombia: 

54 Design: 
Ethiopia 

Gamo Gofa, March 1978 2.1 Contribution to PP: Southern 
Rehabilitation Project 

Gamo Gofa Area 

55 Evaluation: Bangladesh March 1978 1.3 Contribution to: Evaluation 
Relief Work Program 

of Food for 

56 Design: Sudan March 1978 6.8 Contribution 
Devolopment 

to PP: Southern Manpowier 

57 Implementation: Jamaica 
Integrated Area Develop-
ment Project 

April 1978 7.0 Extension Training Program for the Jamaica 
Integrated Rural Development Project 

Integrated Rural Development Project Farm Pla 

Crop Production Costing Handbook 

Farm Planning Handbook for Fie]d Officers 

58 Evaluation: 
(PVO) 

Impact Study May 1978 9.2 Final Report: The Development 
vate Voluntary Organizhtions: 

Impact of Pri. 
Kenya and Niger 

59 Implementation: Philip-
pines, Bicol River Basin 
Development Program 

June 1978 3.5 Organization Design and Implementation in 
Selected Bicol Projects: Progress Roport #1 

Basic Steps in Critical Path Analysis: Net
work Modelling and Float Calculation for 
Project Implementation 

Supervising Agricultural Extension: Cases 
and Guidelines for Field Supervisors and 
Project Designers 

Organization Design and Implementation in 
Selected '3icol Projects, Progress Report 02 

Farmer Organization for Irrigation Water 
Management 

60 Design: Peru June 1978 .8 Assistance in Preparation of PIDs on Small 
Farmer Organization and Rural Public Works 
Projects 

61 Implementation: Long-
Short-Term Assistance 
to Indonesia PDP I 

and June 1978 182.0 (Ongoing) 

62 Research: Rural Devel-
opment Project Design; FAO 
Investment Centre, Rome 

August 1978 3 Designing 
Approach 

Rural Development Projects: An 

63 Design: Sudan September 1978 4 Contribution to PIDs: Agriculture Sector 
Support, Health Sector Support; and Rural 
Infrastructure (Southern Region) 
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avity 

64 

NumberSubject/Title 

Implementations Research 
and Consulting on the 
Administration and Organi
zation of Integrated Rural 
Developinet Projects 

eiEffort 
tBeginnig Pate 

September 1978 

Level of. 
in 

Paraon-Nonths 

254.0 (Ongoing' 

Report Title", 

65 Evaluation: Zaire September 1978 .8 No written report 

66 

Scation 
67 

Evaluation, Cameroon 

Designs Agricultural Sec-

tor Survey, Dotawana 

October 1978 

March 1979 

2.5 

12.0 

Evaluation of North Cameroon Seed Multipli-

Project (alco in French) 

(Ongoing) 

68 Evaluations Entente Fund 

Development Projects 

March 1979 24.0 (Ongoing) 
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