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PREFACE

The reader should be aware that this research is
intended as an interim document. As outlined in the
Introduction, it is intended as a partial data base for a
series of essays to be written later. It is being published
now in the belief that it will be of interest to researchers
working on similar issues. It should also be pointed out
that the issues discussed in this report are characteristic
of many types of development projects and programs and are
not confined to integrated rural development projects. Thus,
the material presented should be of interest to a broad range
of rural development researchers and practitioners.
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INTRODUCTION

Development Alternatives, Inc. (DAI) and Research Triangle
Institute (RTI) signed a four-year contract in September 1978
with the Office of Rural Development and Development Adminis-
tration, United States Agency for International Development., to
assist donor agencies and host governments in the design and
implementation of integrated rural development (IRD) projects
and programs. This project, the Organization and Administration
of Integrated Rural Development (AID Project #936-5300), has two
simultaneous objectives. First, it provides short term tech-
nical assistance to aid project managers in the organization
and administration of IRD projects. Secondly, it aims at docu-
menting and analyzing the most serious problems that occur
during IRD implementation, and identifying alternative organi-
zational mechanisms and management practices to help alleviate
those problems. The present report is one facet of a research
strategy aimed at addressing this second objective.



SECTION 1

THE RESEARCH STRATEGY

Lists of implementation problems common to IRD projects
were generated and extensively discussed by DAI and RTI team
members in late 1980. 1In the end, nine critical implementa-
tion problems were selected for study.! These were:

Effecting Integration: To be successful, an IRD
project requires coordination of the activities of
several independent agencies or groups. Yet,
actually obtaining this coordination is often very
difficult. Consequently, how an organization fits
into the government's bureaucratic structure, the
kinds of linkages between agencies that are required,
and the methods used to facilitate coordination
within a given institutional framework, are factors
which assume increased importance.

Political, Economic, and Environmental Constraints:
The success of IRD projects is sometimes adversely
affected by constraints which are seemingly beyond
the control of the project itself to resolve.
Research is needed on the causes of these external
constraints and remedial actions that could be
undertaken to overcome them or minimize their
impact.

Participation and Decentralization: While it is
generally felt that greater participation and de-
centralization would promote development, it is not
clear how to best implement these concepts in an
IRD project setting. Research is necessary to
determine what kinds of participation have been
encouraged by IRD projects and the mechanisms intro-
duced to promote it. Similarly, with respect to
decentralization, it is necessary to determine how
it has occurred in IRD projects and what methods
have been, or could be, used to measure the extent
of decentralization efforts.

b Elliott R. Morss and David D. Gow, Integrated Rural Development: Nine

Critical Implementation Problems, Research Note No. 1, Development Alter-
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Information Systems: Historically, formal informa-
tinsn systems, while provided for in almost all IRD
project designs, are rarely implemented, and if
implemented, are not effectively used. Research is
needed into the reasons for this unsatisfactory
performance. Further, it is necessary to investi-
gate alternative "informal" systems that can provide
the information needed in a cost-effective manner.

Timing: Inaccurate timing estimates (usually overly
optimistiz) lead to serious implementation problems.
Research is necessary into the causes and effects of
implementation delays, as well as into how project-
related activities should be phased so as to make
them most effective.

Differing Agendas: The major actors in project
identification, design, implementation, and evaluation
are likely to have differing purposes or agendas which
may not place the highest priority on achieving project
goals. It is important to determine how incentive
systems might be used to modify the behavior of these
actors and make it more conducive to project success.

Managing Technical Assistance: Generous amounts of
technical assistance (TA), both short and long-term,
are usually built into donor-funded IRD projects.
Yet, the process of managing and structuring assis-
tance to such complex projects is an often ignored
issue. The questions that need to be addressed include
the appropriate mix of long-term versus short-term
TA, the changing TA needs of projects to be met as
the project life-cycle unfolds, and the appropriate
strategy for providing technical assistance to large
multisectoral projects (i.e., the personal contract,
academic, bodyshop, or management team strategy.

Counterpart Shortages: OQuite often shortages occur in
the complement of host country personnel assigned during
IRD project implementation to work with short and long-
term expatriate technical assistance teams. As a result,
projects must proceed more slowly than originally plan-
ned and the expatriate teams may take on far more imple-
mentation resvonsibilities than projected, at the expense
of their capacity-building roles. However, assuring

a full complement of hest counterparts may mean diverting
skilled manpower from other jobs where they are also
desperately needed.




Sustaining Project Benefits: Often the intend ben-
efits of a rural development project are not sustained
(1f ever attained) after external resource flows

stop. Research into the most important constraints

to sustainability is needed, along with an identi-
cation of the elements that contribute to proiect
sustainability.

Several approaches are being used to examine these critical
issues: These include:

. A review of the development literature, a
review of project documentation on USAID and
World Bank IRD projects, and information drawn
from DAI's own implementation experiences;

. Workshops, surveys, and interviews of former
IRD project managers aimed at obtaining specific
examples of the problems that have been encountered
in implementing IRD projects, along with what steps
were taken to alleviate them; and

. The collection of concrete information on these
problems during technical assistance missions by
DAI and RTI team members to IRD projects in the
field.

These data will serve as the basis for essays on the nine
critical implementation proklems that have been identified above.

In the present report, implementation documents for 21 USAID
integrated rural development projects were reviewed and the
insights, lessons, and experience of these projects, vis-a-vis
the nine issues, were extracted. The report is divided into
two sections. 1In the first, the 21 projects are briefly de-
scribed. The objective of the second section is to provide
background material for DAI's internal use in the preparation
of the forthcoming set of essays on the nine critical issues.



CHOOSING THE SAMPLE

USAID funded projects from around the world are included
in this review. However, since the term "integrated rural
development" has been used very loosely in recent years
(calling a project "integrated" seems to smooth over the bumps
in the funding approval process) a working definition of IRD
was developed to limit the sample size to relevant projects.
The criteria used in determining whether a project was "inte-
grated rural development" for our purposes were:

¢ The project involved more than one component
(e.g., agriculture, road construction, health,
etc.) and required some degree of coordination
(either explicitly called for in the design of
the project or implied through, for example,
giving the responsibility for implementation
to a single entity);

. It was geographically bounded, i.e., concen-
trated resources in a specific area or group
of areas within the country; and

. It was focused on meeting the needs of people
in predominantly rural areas.

Forty-four projects more or less met the above criteria.
Of these, eight which were still in the planning or early

implementation stage were eliminated, since it could not be
expected that much concrete data would be available from them.

Of the remaining 36 projects, the 21 with the most adequate
documentation were selected for inclusion in the sample.

Table 1 lists these 21 projects and presents some basic infor-
mation on them.? The relevant project design documents, progress
reports, evaluations and related data were then reviewed and the
information relevant to the nine critical issues was extracted
and catalogued.

Of the 21 projects selected, 8 have been visited by
Development Alternatives, Inc. technical assistance teams under
the Organization and Implementation of IRD contract. Table 2
presents a list of these projects as well as some data on the
technical assistance missions to them. Three of the 21 projects
employ long-term technical assistance teams provided by DAI.

2 Annex Al lists the 44 AID sponsored projects considered in this review.

Annexes AZ, A3, Ad list IRD projects sponsored by the World Bank and other
donors, and projects which are either proposed or just getting underway.



Table 1. AtD=Financed

Country

HBolivia

Colombia

Haiti

Haiti

Indonesia

Indonesia

Indonesia

Jamaica

Kenya

_Integrated Bural Deve lopment l'_x9j_cp_l_*§

Reviewed in this Study

lopment

zation

Scecond

Rural Development
Program (615-0147)

IRD agency

livestock and range management,
road construction and improvement ,
education, rural industry,
socioeconomic research

(continued)

Organiza- Donor Host Country
Project: name and lmplementa- tional Funding Contribution
__AID project number tion dates Placement Components (million $) (million §) Location
Sublropical Lands 1975-82 Lead-line Ag. extension, research & input 9.7 5.1 Chane-Piray,
bevelopment Project agency supply, road construction, potable San Julian
(H11-01346 & 511-0514) water, health, colonization areas
Community Based Inte- 1976-80 PMU Ag. extension/farmer training, 1.0 1.1 Sibundoy,
grated Rural bevelop- credit, road construction and Guadalupe,
ment (514-0210) improvement, health, nutrition, Sumapaz
education and school construction,
community development
Gros Morne Rural Deve- 1977-80 PMU credit, health, community develop- 0.13 n.a. Gros Morne
(521-0041) ment
HACHO (Haitian American 1972-79 PMU Ay. extension & research, road 6.6 0.9 Northwest
Community Help Organi- construction, health, nutrition, Province
(521-0061) education, community development
Community Based Integra- 1976-80 PMU Ag. extension, credit, bridge 2.0 n.a. Tangse and lLam
ted Rural pevelopment: construction, potable water, Teuba, Aceh
(197-0210) sanitation, electrification, Province
health, nutrition, education,
cooprerative development, rural
industry
Luwu Area Development 1976-83 Lead-1line Ag. extension, road construction, 15.0 45.0 District of
and Transmigration agency irrigation system construction, Luwu, island
Project (497-0038) colonization, health of Sulawesi
Provincial Area bevelop- 1978-82 Subnational Ag. extension, research & input 6.0 4.3 Provinces of
ment I'rogram (497-0264) government supply, credit, rural industry Acch ana
agency promot ion Central Java
Integrated Rural 1977-82 PMU Ag. cxtension & rescarch, road 15.0 S 11.2 Pindars Rivers
Development Project construction and improvement, & Two Meetings
(532-0046) soil conservation/reforestation Watersheds
potable water, electrification,
cooperative development
Vihiga/tlamisi Special 1970-78 MNational Ag. extension & research, credit, 1.8 0.25 Vihiga & Hamisi

Administrative
Divisions



thle 1. (continued)

Country

Lesot hio

Liberia

Mali

Mauritania

Hicaragua

Philippines

Sudan

Tanzania

Tunisia

Organiza- Donor Host Country
Project name and Implementa- tional Funding Contribution
AlD project. nunber tion dates placement Components (million $) (milljon §) Location
Thaba Bosiu Rural Deve- 1973-78 PMU Ag. extension, research & input 8.4 1.4 Maseru
lopment Project supply, credit, livestock & range
(632-0D031) management, marketing, road cons-
truction and improvement, soil
and water conservation/reforesta-
tion, socioeconomic research
Upper lofa County Agri- 1976-81 rMU Ag. extension, research & input 11.0 7.0 Northern part
cultural Development supply, credit, road construction of Lofa County
Project (669-0022) and improvement, cooperative deve-
velopment
Operation Mils-Mopti 1976-83 Subnational Ag. extension, research & input 21.5 4.3 Mopti District
(6B8-0202) government supply, marketing, road construction
agency and improvement, potable water,
rural industry
Integrated Rural Deve- 1977-83 PMU Ay. extension & research, livestock 6.0 1.7 Guidimaka
lopment (Guidimaka) and range manaycment, soil and Region
(his2-0201) water conservation/reforestation,
cooperative development
INVIERNO (524-0118) 1976- National Ay. extension, credit, marketing, 12.0 18.0 Central Inte-
IRD a,.ncy community development rior & Central
Pacific Regions
Bicol Integrated Rural 1974-85 Lead-line Ag. extension, research & inpnt 29.6 58.6 Bicol Region,
Development Program agency supply, credit, land reform, Southeastern
(492-0303/0260/0275/0310/ road construction & improvement, Luzon
0289) electrification, health, nutrition
Abyei Rural Development 1979-81 MU Ag. extension & research, potable 1.3 1.8 Abyei District,
Project (650-0025) water, health, commnications, Sout:h Kordofan
cooperative development Province
Arusha Planning and 1978-82 Subnational Ag. extension & research, credit, 5.5 16.0 Arusha Region
Village Development government road construction & improvement,
Project (621-0143) agency potable water, rural industry,
regional planning
Siliana Rural Develop- 1977-81 Submational Livestock and range mangement, 1.6 n.a. Makthar & Rohia

ment (664-0307)

qovernment
agency

road construction & improvement,
potable water, health, community
development

(continued)

Delegations,
Siliana Province



Table 1. (continued)

Country

Project name and
AID project number

Orgyaniza-
Linplementa- tional
tion dates

Host Country
Contribution
(million §)

Location

Upper Volta

Yemen Arab
Republic

Zaire

Eastern ORD Integra-
grated Rural Devetlop-
ment. (H86-0201)

Conununity Based Inte-
grataed Rural Develop -
ment (279-0031)

North Shaba Maize Pro-

duction Project (660-0016)

1975-80 Subnational
goverument
agency

1978-81 PMU

1977-81 PMU

Donor
Funding
Components (million §)
Ag. extension & research, credit, 4.8
marketing, road construction &
improvement, socioeconomic
recearch
Ag. extension & research, road 1.5
construction & improvement, potable
water, health, nutrition, community
development
Aa. extension, research & input 13.4

supply, marketing, road construction
& improvement, cooperative develop-
ment, rural industry, socioeconomic
research

1.0

Eastern Region
of Upper Volta

Mahweit

North Shaba
Region



Table 2. DAI Technical Assistance to IRD Projects in the Samy !

Man-months of

Type of assistance

Country Project name Dates of missions assistance provided
Indonesia Community Based Integrated 9/10/79—9/16/79a 0.5 Analysis of CBIRD
Rural Development 5/12/80-5/27/80 1.5 approach; evaluation
Indonesia Provincial Area Development 8/29/80-9/28/80 6.0 Reconnaissance; organi-
Program b 1/19/81-2/6/81 1.5 zational capacity building
Jamaica Sezcond Integrated Rural 5/11/80-5/31/80 2.3 Management workshops
Development Project 3/ 2/81-3/20/81 2.3
Liberia Upper Lofa County Agricul- 3/17/80-3/29/80 2.8 Management workshops;
tural Development Project 8/10/79-8/28/79 2.0 logistics and transporta-
tion TA
Fhilippines Bicol Integrated Rural 4/17/79-4/26/79 0.5 Reconnaissance; management
Development Project 10/1/79-10/13/79 1.5 workshops
6/11/71-7/8/81 2.0
Sudan Abyei Rural Development 1/8/81-2/7/81 4.0 Evaluation
Tanzania Arusha Planning and Village periodic n.a. Sector analysis. regional
Development ProjectP planning assistance
Zaire North Shaba Maize Production periodic n.a. Agricultural analysis,

Projectb

management workshops,
evaluation

a

Technical assistance provided by Research Triangle, Inc., the subcontractor in the Organization and
Administration of IRD contract, and involved a principal member of the IRD research team.

b

DAI implementation projects.

0T



Figure 1. Geographic Dispersion of IRD Projects in the Sample
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t should be kept in mind that this report is not meant
to be an evaluation of the projects in the sample, Rather,
it aims at reviewing the implementation experiences of these
projects in order to clarify the nature and importance of the
nine issues discussed above. Hopefully, the insights gained
from the review will provide a solid base from which to con-
tinue the state-of-the-art research on IRD implementation
issues. This revort focuses, by definition, on the problems
that these projects have faced and their attempts to overcome
them. Thus, it may provide a more negative view of these
pProjects than is really justified. The reader should not
attempt to judge any project in this sample by the problems
discussed in this report, if for no other reason than the
inclusion of these projects in the discussion of any given
issue is as much a function of the availability of data as
the relative seriousness of that problem for the project.

Further, the use cf USAID documentation as a hasis for
this review may tend to emphasize the role of USAID and the
technical assistance that it provides to a project, and may
not do justice to the importance and role of other donors or
the host country itself in implementation. It should be kept
in mind that in many of these projects the USAID contribution
was only a part of a much larger effort. Because of this bias
in the focus of the documentation, figures cited in the text,
such as "host country funding contribution" may be underesti-
mated (for example, they may refer to program costs and not
to government budgetary support for staff, or they may refer
merely to government investment in only the components covered
in the USAID loan or grant).

GENERAL CHARACTERISTICS OF THE SAMPLE

The IRD projects in the sample are varied. In terms of
geographic dispersion, the sample contains 3 projects frcm
Latin America, 3 from the Caribbean, 4 from Asia, 4 from
East Africa, 5 from West and Central Africa, and 1 each from
North Africa and the Middle East. 1In terms of organizational
placement, 3 of the projects use the lead-line agency approach,
11 employ project management units (PMUs), 5 are attached to
subnational government agencies and 2 are implemented by
national integrated rural development agencies.
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In terms of total funding, the smallest projrct is the
Gros Morne Rural Development Project in Haiti (around $250,000)
and the largest is the Bicol Integrated Rural Development Pro-
gram in the Philippines ($88.2 million). Total project costs
for 7 of the projects amount to less than $5 million. Four
of the projects cost between $5 and 10 million; 3 between $10
and 20 million, 4 cost between $20 and 30 million, and 3
projects had total costs in excess of $30 million.

Similarly, with respect to donor contributions, 7 of the
projects receive less than $3 million in assistance from USAID
and other donors. Seven of the projects receive from $3 to
10 million in foreign assistance. Five receive from $11 million
to $§15 million, and two receive in excess of $20 million.

Five of the projects in the sample are implemented by private
voluntary organizations (PVOs), usually under an operational
program grant from USAID. These PVO projects are among the
smallest in the sample.

Information on the availability of counterpart contribu-
tion was available for 18 projects. Of these, the host country
contribution amounted to an average of 50.3 percent of total
costs in the largest nine projects (over $12 million in total
costs), but only 27.3 percent of project costs in the smaller
projects (under $12 million).

The number of beneficiaries reached by a rural development
project is highly subjective and definitions of who is a
beneficiary vary from project to project. However, for those
Projects where reasonably sound figures exist estimated costs/
beneficiary show a wide variation:

costs/beneficiary
Jamaica Second IRD Project $6550
Mauritania IRD Project (Guidimaka) 500
Yemen Community Based IRD (Mahweit) 300
Kenva Vihiga Rural Development 200
Indonesia Luwu Area Development 200
Lesotho Thaba Bosiu Rural Development 161
Indonesia Community Based IRD 130
Philippines Bicol IRD 74
Haiti HACHO 50
Haiti Gros Morne Rural Development 42
Colombia IRD (Sibundoy, Guadelupe, Sumapaz) 26
Tunisia Siliana IRD 26
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THE PROJECTS

What follows is a brief description of each of the
projects included in the sample.

Bolivia--Sub-Tropical Lands Development Prcject: The Sub-
Tropical Lands Development Project in the area of San Julian
and Chane-Piray, Department of Santa Cruz, is a major coloni-
zation project financed by USAID ($9.7 million) and the Govern-
ment of Bolivia ($5.1 million). It began in 1975 and will
continue until 1982. 1Its objective is to bring into production
the underutilized lands in the Bolivian “"Oriente," increasing
the productivity and incomes of the approximately 11,000
campesino families that will eventually be located in the area.
The Instituto Nacional de Colonizacidn, a semi-autonomous
agency within the Ministry of Campesino Affairs, Agriculture
and Livestock, is the implementing agency. Nine other public
and private organizaticns have been participating in the
implementation of the project. The project involves the con-
struction of all weather and access roads in the area, the
provision of production and social services to the settlers
(including the construction of agricultural service centers,
potable water and health facilities) and an orientation program
for settlers aimed at minimizing the shock of moving from the
Bolivian "antiplano" and other mountainous areas to the low-
lands in the irterior.

Colombia--Community Based Integrated Rural Development (CBIRD) :
The CBIRD Project in Colombia is one of about a dozen such
projects operated by Save the Children Federation around the
world. In Colombia, the CBIRD approach was employed in three
geographically and socioeconomically distinct regions. These
were: Sibundoy, Department of Putumayo, a community made up
of two culturally distinct Indian groups operating within a
subsistence economy; Guadalupe, Department of Huila, a "mini-
fundista" agricultural area in a mountainous region of the
country; and Sumapaz, Department of Cundinamarca, an isolated
community in the mountains near Bogot&. The project received
an Operational Program Grant from USAID in 1976 for $300,000
matched by $700,000 from SCF and another $1.1 million in host
country contributions. The project has worked closely with,
and coordinated the service delivery of, a number of Colombian
line agencies. Activities have included projects in agricul-
ture, health, nutrition, the formation of credit unions,




15

school construction, and the improvement of the network of
rcads and trails in the areas. Midway through tha life of

the project it was decided to reallocate funds from Sumapaz

to the other two areas. This was in response to the low grass
roots support and lack of participation by the beneficiaries
in Sumapaz. On the other hand, the level of participation and
enthusiasm in the two other project areas has been very high.
The USAID support for the projects ended in 1980, when the
mission phased out of Colombia.

Haiti--Gros Morne Rural Development: The Gros Morne Develop-
ment Project in northern Haiti was begun in 1977 and was
scheduled to terminate in 1980. It was financed through an
Operational Program Grant to Catholic Relief Services
($104,000), a contribution by the CRS itself ($50,000), and
funds from Cerman government and private sources ($80,000).
The funding was initiated in response to a proposal by Gros
Morne hospital staff. Activities in the areas of agricultural
production, sanitation, heaith care, and nutrition were planned.
A Rural Development Center was established which would, in
conjunction with the staff of the hospital, work with and
through already existing community councils in the project
area. By early 1980 some 1300 families were involved in these
community groups.

Haiti--KHaitian American Community Help Organization (HACHO) :
HACHO operates in the very poor, drought-prone northwest
region of Haiti. Created in 1966 under the auspices of

CARE, the project was an ad hoc response to the need for
disaster relief and medical services. Gradually, the focus

of HACHO cha:ged from a concentration on providing health
services to include road construction, education, and agricul-
ture. HACHO has also served an umbrella role for other relief
and development efforts. In its activities, HACHO seeks to
work through local community councils %o foster community
participation and sunport. 1In 1973, USAID funding was obtain-
ed in the form of an Operational Program Grant to CARE,
conditional on the gradual withdrawal of the USAID subsidy,

to be replaced by full government funding by 1980. USAID’'s
assistance to HACHO did end in that year. GOH funding levels,
however, have not kept pace with the demand for program funds.
Nevertheless, CARE and several other international donors

have remained involved in the program.

Indonesia--Community Based Integrated Rural Development: The
CBIRD Project in Irdonesia is a Save the Children Federation
project. It is Lased in Tangse, a subdistrict of the Special

Territory of Aceh, Indonesia's westernmost province. Tangse
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is made up of 27 villages with around 14,000 inhabitants.

In early 1979, the project was expanded to include Lam Teuba,
a settlement of eight villages in Seulimeum subdistrict.

The project, funded under an operational program grant from
USAID, began in 1976 and focused on three types of inter-
ventions: income generating activities (e.g., agriculture
and the formation of credit unions), infrastructure develop-
ment (water supply, electrification, sanitation, etc.), and
human resource development (child care and nutrition, educa-
tion, and primary health care). Aside from the SCF Director,
the project staff is entirely Indonesian. Much of the effort
within the project has gone to establishing grass roots sup-
port through the use of village community development groups.

Indonesia--Luwu Area and Transmigration Development Program:
The Luwu Program is a $60 million resettlement project with

a heavy investment in upgrading a major road network in the
district and rehabilitating and extending two large irrigation
systems. The project is located in the District of Luwu,

on the island of Sulawesi. The Ministry of Manpower, Trans-
migration, and Cooperatives is the administering agency, and
coordinates its activities with the Ministries of Agriculture
Public Works, and Trade. The first phase of the project
began in 1976 and is scheduled to run until 1983. A follow-
on project is planned.

Indonesia--Provincial Area Development Program: The Provin-
cial Area Development Program is one of three projects in

the sample being implemented with technical assistance pro-
vided by Development Alternatives, Inc. It is financed by
USAID ($6 million) and the Government of Indonesia ($4.3
million). The goal of the program, which runs from 1978 to
1982, is to assist the provincial planning boards, local
rural development organizations, and other agencies operating
in the provinces of Aceh and Central Java in the identifica-
tion and planning of rural development projects. These proj-
ects will then be carried out by the government's line agencies
with the Directorate of Regional Development, a division of
the Ministry of Home Affairs, providing central government
managerial support. The areas of attention include agricul-
tural production and support, rural industry promotion, and
credit extension. The main focus of the project, however,

is on capacity building at the provincial level.

Jamaica--Second Integrated Rural Development Project: The
Second IRD Project is located in two non-contiguous watersheds
in the central highlands of Jamaica, the Pindars River and




17

Two Meetings Watersheds. i1n the project area, 4,000 small,
hillside farmers cultivate farms averaging 2.9 acres each,
with slopes as great as 30 degrees. As a result, the
project's watershed areas have become severely eroded and
crop yields are very low. Further, the provision of credit,
agricultural extension, marketing, and agricultural innuts
services is inadequate. The project, jointly financed by
USAID and the Government of Jamaica, involves a combined

US $26 million in loans, grants, technical assistance, and
host country investment. Approximately half of this expen-
diture, however, is earmarked for erosion control activities,
including terracing, reforestation, waterway and check dam
construction, and river embankment protection.

Renya--Vihiga/Hamisi Special Rural Development Program: The
Vihiga Project was one of six experimental efforts initiated
by the Government of Kenya to test various ideas and approaches
to rural develcpment in that country. The Vihiga SRDP was
initiated in 1970 with the assistance of USAID. The project
area includes two divisions (Vihiga and Hamisi) in Kagamega
District, Western Province. The project, originally designed
to end in 1976, was extended to 1978. It was managed as an
inter-ministerial government operation, with each ministry
carrying out its own activities. Funding and coordination
were handled by the Ministry of Finance and Planning. The
pProject involved the provision of credit, extension services,
agricultural research, labor intensive road construction,
vocational education, and promotion of rural industries.

Lesotho--Thaba Bosiu Rural Development Project: USAID and

the International Bank for Reconstruction and Development
jointly financed two of the projects in the sample. The first
was the Thaba Bosiu Rural Development Project, located near
Maseru in Lesotho. The project began in 1973 and is scheduled
to end in 1981. Financeqd by $2.8 million from USAID, $5.6
million from the World Bank, and $1.4 million in host country
counterpart funds, this project focused on soil conservation
as a means of increasing the agricultural productivity of the
approximately 12,000 farmers in the project area. The project
was implemented by a semi-autonomous project management unit
(PMU) which, in turn, was responsible to the Thaba Bosiu
Authority, a supervisory body composed of senior line ministry
officials. Aside from soil and water conservation aéfivities,
the project involved increasing agricultural extension efforts,
credit, farmer training, and agricultural research, as well as
including livestock development, range management, and road
road construction components. Though USAID withdrew from the
pProject at the end of the first phase, the World Bank has
continued to fund it.
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Liberia--Upper Lofa County Agricultural Development Project:
The second joint USAID/World Bank project in the sample 1is

the Upper Lofa County Project in Liberia. USAID and the
World Bank contributed $5 million and $6 million respectively,
with the Government of Liberia putting in another $7 million.
The objective was to improve the agricultural production and
productivity of some 8,000 farm families in the project area.
The project involved the improvement of upland and swamp rice
cultivation practices and the development of cocoa and coffee
farms. Aside from agricultural extension and research, com-
ponents in the project included road and well construction
and the provision of farm inputs and credit. A project manage-
ment unit was established and given the responsibility of
creating marketing cooperatives which would take over the
PMU's functions at the end of the project.

Mali--Operation Mils Mopti: Operation Mils Mopti, a semi-
autonomous regional agency within the Ministry of Rural Develop-
ment, is the implementing agency for this project, which aims

at increasing the production of rainfed food crops in the

region around Mopti, in the eastesrn portion of Mali. Between
1976 and 1980 USAID contributed almost $8.9 million to the
project, matched by $1.5 million in host country counterpart
funds. An extension of the project until 1983 will involve

the investment of another $12.7 million by USAID and $2.8
million by the Government of Mali. The project involves road
improvement, agricultural research and extension, provision

of agricultural inputs, marketing assistance, well construction,
and a program to improve blacksmith services in the area.

Mauritania--Integrated Rural Development: The IRD Project in
Mauritania is located in the Guidimaka Region, around Selibaby,
in southern Mauritania. The project, which runs from 1977

till 1983, is being implemented by a project management unit
staffed by expatriates and host country nationals, under the
auspices of the Ministry of Rural Development. The activities,
which are carried out in cooperation with other line ministries,
include increasing cereals production, livestock and range
management, animal traction, and reforestation. The project
originally planned to concentrate on agricultural research and
demonstration efforts, with the commencement of extension
activities awalting a separate, follow-on project. After the
first year's exverience, extension activities were begun when
it was found that proven and adaptable improved agricultural
technology was already available and in great demand by the
beneficiaries. USAID is investing almost $6.0 million in the
project, while the Government of Mauritania is contributing
another $1.67 million.
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Nicaragua--INVIERNO: INVIERNO, which stands for Instituto de
Bienestar Campesino, (Institute for Small Farmer Welfare) was
created by the government of Nicaragua as a semi-autonomous
institution in 1975. Its main focus is the provision of super-
vised credit, using a rather sophisticated technology, including
the use of computers for processing credit applications. Im-~
proving the availability of other rural services, e.g., exten-
sion input supply, marketing, etc., is also an objective.
Though initially implemented in only two of the eight regions
in the country, it was to spread to the other regions

as experience was gained in the implementation of the

project.

Philippines--Bicol Integrated Rural Development Program: A
massive integrated rural development effort, the Bicol Project
is financed with $29.6 in USAID loans and grants, combined
with $58.6 million in host government contributions. The
bproject area, in southeastern Luzon, is divided into several
"integrated development areas" (IADs), including the Libmanan/
Cabuso IAD Project, the Bula IAD Project, and the Rinconada
(Buhi-Lalo) IAD Project. The Bicol River Basin Development
Program also involves separate USAID loans for

secondary and feeder road construction and an integrated
health, nutrition, and population component. Supervision

and coordination responsibilities of the overall program lie
with the Bicol River Basin Coordinating Committee, a national
level committee. The responsibility for project implementation
within the integrated development areas, however, is the
responsibility of various line agencies. Much of the invest-
ment in the Bicol IRD Project is in basic infrastructure de-
velopment, road construction, rural electrification, and
especially irrigation system construction. Production services
(agricultural extension, research, input supply, credit, and
land reform) and social services (health, nutrition, etc.)

are also financed under the project. The project was begun

in 1974 and will continue until 1985.

Sudan--Abyvei Rural Development Project: Located in the very
remote Abyeil District, Southern Kordofan Province, Sudan,

the Abyei Rural Development Project involves the provision of
agricultural extensin and research services, well construction,
health services, and the establishment of cooperative farms.
Started in 1979, the project is financed by $1.3 million in
USAID funds matched by $1.05 million in courterpart project
funqs and $365,000 per year in annual government budgetary obli-
gations. The project, which will end in 1981, is being imple-
mented by a project management unit with national level support.
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Tanzania--Arusha Planning and village Development Project:
Implemented with technical assistance provided by Development
Alternatives, Inc., the Arusha Planning and Village Develop-
ment Project aims at conducting regional planning and rural
development in three districts (around 120 villages) in the
Arusha Region in Northwest Tanzania. The project, which runs
from 1978 to 1982, is financed by $5.5 million from USAID

and $16.0 million in government funds. The implementing
entities are the Office of the Regional Development Director
and the government of each of the three districts.
Specifically, the project involves agricultural research and
extension, provision of credit, construction of access roads
and wells, appropriate technology development, and institution
building at the regional, district and village levels,

Tunisia-Siliana Rural Development: The Siliana Rural Develop~
ment Project is located in the delegations of Makthar and
Rohia in Siliana Province, north central Tunisia. It is funded
by USAID through both a direct loan of $975,000 and an Opera-
tional Program Grant to Save the Children for $617,000 to
carry out a CBIRD-type project. The existing provincial
government was to provide project supervision and delegation-
level line agencies were to implement the core components

of the project. Over thirty sub-projects were involved
(seventeen of them under the SCF community development compo-
nent) including range management, road construction, provision
of potable water, health, and agriculture and livestock pro-
grams. The Siliana Province Rural Development Project began
in 1977 and ended in December of 1980. Subsequently a major
IRD project, the Central Tunisia Integrated Rural Development
Project, was initiated in an area near Siliana.

Upper Volta--Eastern ORD Integrated Rural Development: The
Eastern Region is the poorest of the eleven states that comprise
Upper Volta. 1In 1975, USAID obligated $4.8 million for an
integrated rural development project aimed at improving exten-
sion and agricultural research services to the region, credit
availability, marketing and infrastructure, and conducting
socioeconomic research. The Government of Upper Volta was

to contribute an additional $1.5 million. The Organisme
Regional de Developpement (ORD) a semi-autonomous regional
development organizational implemented the project, with tech-
nical assistance provided by Michigan State University. The
project ran until 1980, and USAID is currently considering
implementing a second phase.
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Yemen Arab Republic--Community Based Integrated Rural Develop-
ment: The CBIRD approach was also attempted in Yemen, where
it was employed in a project based in Mahweit Province.
Financed by an Operational Program Grant from USAID, the
project began in 1978 and was to continue until December of
1980. Working through a local development association, the
project carried out activities such as agricultural research
and poultry production, road, well, and building construction,
and the provision of health and nutrition services. The
contlict-ridden setting and the complicated political events
which resulted, led to an early termination of the project
and the departure of the expatriate staff in April of 1980,
four days short of a deadline imposed by local community
leaders.

Zaire--North Shaba Maize Production Project: The North Shaba
Maize Production Project is being implemented with technical
assistance from Development Alternatives, Inc. Begun in 1977,
the project will have involved an investment of $13.4 million
by USAID and $9.6 million by the Government of Zaire by its
completion in late 1981. The project attempts to address all
the major constraints to increased maize production in the
North Shaba Region in eastern Zaire. The activities have
included agricultural research and extension, input supply,
marketing, the development of intermediate technology for
crop production and processing, and the construction of rural
roads. The project is being implemented by a project manage-
ment unit comprised of host country and expatriate personnel.
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SECTION 11

INTRODUCTION

This section is a compilation of information extracted
from the project documentation files of the twenty-one USAID-
financed integrated rural development projects contained in
the sample. This information is to be used as background
material for the preparation of a forthcoming set of essays
on the nine critical implementation issues. The information
is presented in a concise, disaggregated fcrm so as to maximize
its utility to the IRD team of analysts, while minimizing the
amount of time spent in writing up the report. The items
within each section are presented in alphabetical order by
country. Because this is intended to be an interim document,
some of the source work is extracted verbatim. Citations
are, of course, given for all published material used. When
citations are not given, it is because the information has
been obtained through interviews with DAI staff members
familiar with the project.

The references in the bibliography are listed by project,
with each project receiving a letter code, "A" through "u."
Within each project grouping the references are numbered. The
citations in the text refer to this project code and reference
number, followed by the page numbers within the reference
from which the material was obtained.

Table 3 provides a breakdown of the information coilected
by project and by issue. Each of the chapters that follow will
have a brief introduction describing the issue as presented
in IRD Research Note #1.! The composition of the material
in each chapter inevitably reflects the idiosyncraciez of the
documentation reviewed. For the most past, the material
presented is heavy on problem manifestation, and contains
relatively little on means of alleviating the problem. This
latter aspect will have to be addressed more thoroughly through
the alternative approaches planned as part of the IRD research
strategy.

Morss and Gow, op. cit.
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Table 3.

Project Bxperience by Critical fmplementation Issue

Bolivia
Colombia
Haiti

Haiti
Indonesia
Indonesia
Indonesia
Jamaica
Kenya
l.esotho
Liberia
Mali

Manr itania
Nicaraqua
Philippines
Sudan
Tanzania
Tunisia
Upper Volta

Yemen Avab
Republtic

Zaire

Sub-Tropical Lands Development
Community Base-l IRD

Gros Morne Rural Development
HACIHO

Community Based 1RD

Luwu Area Dev. and ‘I'ransmigration
Provim:ial Area bevelopmaent
Second 1RD Project
Vihiga/Hamisi Special Rural Dev.
Thaba Bosiu Rural Development
ipper Lofa County Agricultural Dev.
peration Mils-Mopti

Guidimaka LRD Project

IMVIERNO

Bicol TRD Program

Abyel Rural bevelopment Project
Arusha Planning and Village Dev.
Siliana Ruval Development

Eastern ORD
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)
i
|
|
|
t

0} 1
] + ‘U O
Et o (o o Q Q
O A T O 8] ™y
c0o0a ] (= [¢]
[eRYIRY] [o R ¥] Eelit:} ]
[SASERE O w© O n,
= > w el o [T} 4
(o] [ o o oA (o] & A il [ed]
el — 060 [ - tn 0w ® » =
[3®] ] O Q, © 8] =4 (S0} Lo Rl
Na ] U g s b T un R oo [ SE o) <)
ES IRV o O 4t EE o 3 vt o R
[SI3} [SI e N QO [ (3] et 42 [ 4y
(] e 3] (RN o - w0 © o [ W ERaK]
wi o R = (O] 41w = 44 Qo [=IN 3] 30 w o
Ui o [O RS INI] L] [0 el O g - o . 3o
O} + [« Rt I = [sa ] H U &= 0o = oo own v m
X B X X X
) X X
X
X
X X X X
X X X X
X {
X X
, X { X
X
X X
) X X
X
X X X X X
X X X X
X X X X X X
X X )
X X X




25

EFFECTING INTEGRATION

Few will disagree with the proposition that development
calls for various activities that should be coordinated.
However, it has proven extremely difficult to move from this
proposition to coordinated pPlanning and implementation
activities. Setting the background for the problem of ef-
fecting integration is the pPlacement of the IRD project within
the existing government structure. Four Placement strategies
have been identified:

. Use of a lead-line agency with cooperative
agreement between it and other sectoral agencies
(e.g., Bolivia's Sub-Tropical Lands Development
Project) ;

. Working at a program level through a sub-national
government unit such as a region or province (e.g.,
Upper Volta's Eastern ORD Project); '

. Operating through an integrated development agency
which is a permanent organization deriving its
authority from a president's office (e.g., Nica-
ragua's INVIERNO Project); and

. Establishing an autonomous but temporary project
management unit (PMU) to deliver integrated
services within a specified but limited geographic
area (e.g., Liberia's Lofa County Agricultural
Development Project).

This organizational placement is important because it
defines the subsequent pattern of organizational linkages,
i.e., activities carried out during implementation which
require coordination of two or more agencies. Each placement
strategy will, to a greater or lesser extent, involve inter-
organizational conflicts and vroblems of coordination among
the various actors involved in project implementation. There-
fore, it is necessary to look at what can be or has been done
to address these conflicts. This involves the use of formal
and informal mechanisms (involving joint decision making,
information sharing, and resource sharing) to encourage
coordination and reduce conflict among the various participants
in the project's implementation.
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PROBLEM MANIFESTATIONS

Sub-Tropical "ands Development Project, Bolivia

The administrative system in Bolivia is set up to serve
a "control" function, i.e., it is organized to guard
against potential abuses of the public trust, particu-
larly in the area of financial management. To fulfill
this function, the system has the following character-
istics: '

- A high level of centralization.

- An extraordinary numper of officials who must sign
off on expenditucres.

- An absence of flexibility in budget execution.

However, these characteristics, while s=rving the control
function, may not be conducive to the management of
"development" oriented activities. Consequently, develop-
ment program managers continually are at odds with admin-
istrative structures and reduirements that were designed
to achieve different objectives.

Most of the administrative problems and/or bottlenecks
experienced in the Sub-Tropical Lands Development Project
implemented by the National Colonization Institute (INC)
in San Julian and Chane-?irai involved this "control"
versus "development" conflict. (A5, p. 1-2).

The project paper for the Sub-Tropical Lands Development
Project envisioned the participation of eight government
entities and two private organizations. 1In order to
achieve the cooperation among these various groups:

- Inter-ministerial agreements or contracts were signed
between the primary irplementing agency, the INC,
and other participants, detailing each party's respon-
sibilities, funding arrangements, and a work schedule.

- The existing Operations Committee of the INC was
reorganized to serve as a ccordinating mechanism.
The committee was chaired bv the Sub-Secretary for
Agriculture in the Ministry for Zampesino Affairs,
Agriculture, and Livestock (MAGOG) and included the
directors of various ministries and division heads.

- Within the INC a Project Coordinator was to be given
the responsibility of managing, coordinating and
reporting on the various activities associated with
the project. This office would also have project
evaluation respconsikbilities. He would also be the
logical counterpart Zor the USAID project supervisor.
(21, p. T0-74),

D ] hoy
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The high level of inter-agency cooperation contemplated
in the project paper failed to materialize, in part
because a natural tendency exists for agencies to avoid
cooperative arrangements that are dominated by others

(in this case the INC). The attitude of the INC Director
was that coordination among agencies in Bolivia never
works and that promotion of the involvement of other
agencies would result only in confusion. The INC
discouraged project activities by other agencies (e.g., the
National Community Development Service and the Center

for Social and Economic Development-DESEC). The INC
Director felt that the highly complicated proposal for
cooperation contained in the project paper was unre-
alistic. (A5, p. 3-4).

The inter-agency project Overations Committee, which
was to coordinate all of the inputs under the leader-
ship of a sub-secretary of the ministry, met with some
regularity during the initial implementation of the
project but subsequently became dormant.

There was a high degree of cooperation between the INC
and the United Church Committee (CIU), a private group
contracted to supervise the settlement and orientation
program at San Julian. This positive relationship was
facilitated by the CIU's independent base, its long
colonization experience, and the popularity and respect
accorded to the CIU's field representative. (A5, p. 5).

Within the INC itself, a project coordinator was to be
the liaison between the INC's headquarters office and
Other GOB agencies in the field. He was to be named
by the President of the Republic and occupy the same
hierarchical status as the department heads, but
reporting directly to the INC director. However, the
President appointed someone who was unacceptible to the
INC director, who consequently froze the coordinator
out of all discussions and policy making at the head-
quarters' level. The coordinator was not invited to
attend project discussions with ATD personnel, nor was
he given any support in his dealings with department
heads. The situation continued until the coordinator
was replaced by someone more acceptible to all of the
parties involved. (A5, p. 6-7).
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. Subsequently, in order to improve the effectiveness
of the new coordinator and allow him greater control
over project funding, he was promoted to the post of
administrative head of the INC, while still retaining
the position of project coordinator. However, though
this promotion placed the coordinator in a more in-
fluential position, his new responsibilities severely
limited the amount of time he could devote to the
project as coordinator. (A5, p. 7-8).

Community Based Integrated Rural Development (Tangse), Indonesia

. When Save the Children began the CBIRD project in Tangse,
Indonesia, relatively formal briefings of villagers by
government officials and SCF staff were held. It later
became clear that these meetings had failed to impart
a great deal of understanding to these people. Sub-
sequently, informal relationships have played a key
role in co-opting the cummunity leaders whose support
i1s necessary for projects. Informal leaders have
especially been cultivated. Similarly, SCF has both
formal and informal relationships with government in
Jakarta. However, these linkages, erxcept for legiti-
mizing SCF's presence in Indonesia, are relatively
unimportant. A growing network of informal linkages,
however, is of increasing importance to the saccess
of the program. This has involved:

- Increasing staff interchange between SCF and
government agencies at each level.

- Increasing coordination and application of govern-
ment services in support of the CBIRD program
(increasing staff assigned to the project area,
for example).

- Support by government officials to CBIRD proposals.

Informal ties have been a significant element in the
CBIRD project's success. The more formal links to
government administrative structure envisioned in the
project desion would not have been possible without
the initial creation of these informal relationships.
(G3, p. 20-24).

Luwu Area Development and Transmigration Project, Indonesia

. While the Luwu Project was supposed to be integrated,
most of the component agencies behaved as if it were
a sectoral or functional project. Consequently, their
performance delays lead to delays in other sub-projects.
For example, for the transmigration program to be



29

efficient, the plans for irrigation needed to be
finalized before the families were moved into the
area. “is would have allowed villages to be located
in conformity to irrigation plans. Similarly, land
clearance should have been timed to prepare the area
as irrigation construction proceeded. As it was, land
that would not be irrigated until near the end of the
project was being cleared of trees. (E7, p. 7).

Coordination was identified as the most difficult
institutional objective to achieve in the Luwu Project.

- The sectoral agencies seldom brought the project
headquarters into their budgetary planning and
allocation processes.

- One key subproject manager was not even stationed
in the project site (he was also chief of a
ministerial division for the entire province and
located in the provincial capital).

- Within the sectoral agencies the delegation of
authority to the field was weak and varied. Some
subprojects did most of the key decision making on
site. In others nearly all of the important
decisions were concentrated in the provincial
capital, or even in Jakarta itself, over 1500 miles
away. The decentralized subprojects, however, were making
greater progress than the ones with more centralized
decision making. (E9, p. 9-10).

Since the subproject managers in the Luwu Project each
answered directly to their own line agencies, the Project

Luwu Area Coordinator had to rely on indirect me :hods to
establish a coordinated effort among the components, including:

- Training. The project conducted management training
for the personnel of the headquarters and the various
subprojects. This allowed the headquarters to ensure
that the idea of a coordinated multi-sectoral affort
was not lost.

= Monthly coordination meetings. These meetings provided
a forum for the discussion of technical problems and
coordination.

- Monthly treasurer's reports.

- Subprojects' progress reports. (E5, p. 20-21).
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Seccend Integrated Rural Development Project, Jamaica

A major problem in the Second IRDP in Jamaica has been
that management resources within the project were spread
too thinly. 1In the project there have been only three
persons with primary line management roles, the project
director and two assistants. All other senior staff

are in technical component or staff roles. It is
difficult to expect that three persons could meet the
management needs of a project as large as the IRDP

($26 million). As a result:

- Many management roles are not fulfilled.

- There is a tendency for technical and advisory
personnel to accept by default management functions
which are not part of their job. Consequently, lines
of management and accountability are confused.

- The flow of information essential for effective
planning and management is diffused.

This led to several problems:

- At lower levels agricuvltural extension officers
were the focus of conflicting demands. Role conflicts
and ambiguity resulted in disorganization and reduced
capacity for service delivery. It resulted, for
example, in field level officers not having enough
authority to perform the management functions ex-—
pected of them.

-~ Routine activities preoccupied the time of key
staff. For example, the director spent a lot of
time with visitors, handling logistics, procurement,
information dissemination, and fulfilling represen-
tational responsibilities.

Suggested solutions to these problems include:

- Providing subwatershed team leaders with the authority
needed to fulfill their management function, including
greater control over subwatershed personnel, and the
responsibility for coordinating overall subwatershed
activities. They also need management training.
Finally given the importance of the team leader's
management role, the individuals in that position should
be rewarded and evaluated based on their manage-
ment performance, as well as their technical work.

- Management responsibilities for discrete tasks or
activities should be externalized where ever possible.

- Routine activities should be handled by an individual
such as a "deputy director" in order to relieve key
policy makers such as the project director of these
burcens. (H3, p. 33-34; H2, p,. 12-13).
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Upper Lofa Countv Agricultural Development Project, Liberia

. Lofa County RDP was set up as a PMU in order to avoid
many of the difficulties entailed in using regular
government channels. For example, government proce-
dures for paying its employees are so archaic that
many man days of work are lost each month as govern-
ment employees stop working in the field in order to
wait for the paymaster, who comes irregularly and
requires the presence of the employee in order to
authorize the payment. 1If an employee misses the
paymaster, he must go through several days worth of
bureaucracy in the capital in order to get his pay.
As a result, when the paymaster is due, extension
agents and other staff do not leave their office.
Using a PMU allowed the project to avoid this type of
problem. The employees are paid directly by the
project, rather than the government.

. Use of PMU format permitted the IBRD to top-off
salaries of Likerian professionals (something USAID
is forbidden to do) in order to obtain and keep
qualified people. The difficulty is that this creates
a class of people that do nothing but go from one
internationally financed project to another.

. Since the establishment of the Lofa Project the GOL
has created similar projects in Bong County (USAID
and IBRD) and Nimba County (assisted by the West
German Government). However, the GOL is moving away
from the PMU mechanism. There is now more local and
central government pressure to use existing structures
to coordinate and manage these projects. Planned IRD
projects will not use the PMU strategqgy.

INVIERNO, Nicaragua

. INVIERNO has not provided the various services for which
it is responsible with equal vigor. Credit has been
given the first priority, while most of the other services
have been organized around the credit operations. This
was not planned, rather it reflects INVIERNO's response
to the institutional constraints and political situation
in which the program developed. Credit has also been
the activity which has most significantly influenced
the institution's image with the Government and the
public. However, this leads to the danger that only
borrowers and not other non-borrowing farmers will
benefit from the program. (N6, p. 22).
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In part, this bias also reflects the difficulty that
INVIERNO has had in coordinating operations with other
public agencies. In marketing, for example, INVIERNO
had a contract with the Nicaraguan Institute for
External and Internal Marketing (INCEI) for the market-
ing of basic grains. The farmers, however, chose not
to sell their crops to INCEI. Rather, they dealt with
private intermediaries. This limited INVIERNO's
involvement in marketing to the dissemination of infor-
mation on crop prices and other peripheral activities.
(N6, p. 22).

Integrated Rural Development Program, Philippines

The Bicol River Basin Development Program (BRBDP) has
a program level focus, embodied in a planning and

‘monitoring unit with its own line item in the national

budget. It draws its authority from a cabinet level
coordinating committee and the president's office

(the national integrated development agency approach).
However, the Integrated Area Development Projects
(IADP) within the program are implemented by lead-
line agencies with cooperating personnel assigned

to the implementer from other ministries (the lead
line agency approach).

A cabinet level committee, the Cabinet Coordinating

Committee for Integrated Development, was created to
serve as a policy making body for the integrated rural
development programs in the country (Bicol, Mindoro,
and Cagayan). Individual ministers were assigned
responsibilities for specific programs. This cabinet
level support protected the budgetary requests of
these IRD programs from attacks by the line agencies,
and legitimized the philosophy of IRD.

In 1976, by presidential decree, the Bicol River Basin
Development Program (BRBDP) was formed. It contains
five parts:

- The Bicol River Basin Program Office (BRBPO) provides
planning and support services. With a staff of 100,
it is headed by a director who is responsible directly
to the Management Committee of the Cabinet Coordi-
nating Committee. The BRBPO is financed by a line
item appropriation from the central government and
a grant from USAID. It raintains a small liaison
staff in Manila, but most of its facilities are
located in the Bicol Region.
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- The Bicol River Basin Development Board (BRBDB)
is made up of the Program Director, two provincial
governors, and the regional directors (or *heir
equivalents) of fourteen line agencies. ...e Board
meets monthly.

- Project Office plans and coordinates individual
projects. It contains officials from the line
agencies, with a representative of the line agency
that received the bulk of the project funds heading
the office. Rivalries between line agencies have
involved the designation of which one would be
appointed the lead agency for individual projects.
Moreover, some of the weaker line agencies have
felt that their interests have been ignored by the
lead agencies.

- Integrated Rural Development Teams contain local
political administrators, representatives of the
line agencies, and local notables. It is responsible
for information sharing, monitoring project imple-
mentation, and sub-area coordination. (418, p. 6-9).

Disadvantages of using a Project Management Unit divorced
from the line ministries:

—- Because of the temporary nature of the project,

a great deal of time is spent by employees not only
learning the job initially, but subsequently looking
for another job.

- Because of the high salaries paid by the PMU, service
delivery outside the project area (or by other organi-
zations) may decline as the most qualified personnel
leave to join the project.

- It is difficult to institutionalize the project
within line agency operations because it has obtained
an "elite" status, and because its autonomy has
protected it from normal budgetary procedures and
organizational realities. (@13, p. 3-4).

aAlternative: focus on a limited geographic area but
work through line agencies rather than around them.
This involves the simultaneous funding of multiple line
agency "projects" all focusing on the same locality.
A District Development Committee is formed, including
provincial department heads and government officials.
- Advantages: smoothes the institutinalization
process and avoids the weaknesses of the PMU approach.
- Disadvantages: because of lack of coordinated
authority, output levels are lower; separate funding
maxes independent (and sometimes conflicting) activity
easier. (13, p. 4).
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The Bicol's Integrated Area Development Projects
(IADs) have generally the following characteristics:

- Autonomy in hiring and firing personnei and in
financial management.

- Control over all project-related activities in the
area covered.

- Directly employ personnel involved in the project-
related activities within that area, thus many
ongoing line agency efforts are handed over to the
project.

- Project salaries are set higher than comparable
line agency salaries to attract competent personnel
and compensate for the temporary nature of project
employment.

- A ministerial level steering committee and a project-
level coordinating committee are formed to strengthen
communications with external organizations.

This approach decentralizes authority to the project
area and concentraces that authority within the area.
(@l3 p. 2-3).

Rather than create an autonomous PMU, the Bicol model
brings together existing agencies under the leadership
of a lead agency. It works through line agencies,
rather than around them. However, since project-level
authority is the responsibility of a lead agency and
inter-agency personnel are not on the payroll, the
higher output level may be limited to the focus of

the lead implementing agency, rather than the full
range of IAD activities. (@13, p. 7).

The use of a lead agency for an integrated area develop-
ment program can lead to insufficient emphasis on
activities that are peripheral to that agency's interest.
For example, when, due to an economy move, funds were

cut for the National Irrigation Administration, the
administering agency for the Libmanan/Cabusao IADP, the
institutional/agricultural activities were more adversely
affected than the infrastructure components.

Rural Development Project, Sudan

The organizational arrangement proposed for the Abyei
Project represented a new approach to rural development
that did not fall within the normal range of respon-
sibility of existing ministries and government podies.
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(P6, p. 20). Though the Ministry of Agriculture was
officially responsible for the day-to-day operation
of the project, much of the Sudanese authority for
project planning, policy making, and evaluation, was
designed to be carried out by a National Coordinating
Committee. This committee, however, never really
exercised the authority it received with respect to
the proiject.

Three principal organizational structures were
envisioned for the Abyei Project:

A National Coordinating Committee, comprised of
high level representatives from several ministries
(Agriculture, Planning, Foreign Affairs) and the
Provincial Commissioner. Yet Abyei was a very
small project and, as a result, the amount of
attention it received from such a high level was
very limited. This Committee of Ministers was
convened in May 1978. This meeting was instrumen-—
tal in legitimizing the project, securing the
release of funds, and allocating staff for its
execution. However, that was its only meeting.
This National Coordinating Committee was to be
supplemented by a Technical Committee, incorpo-
rating representatives of USAID, the U.S. univer-
sity implementing the project, and GOS agency
representatives. However, this committee has met
only infrequently, and has not, in fact, reviewed
the status and progress of the project. 1Its
duties have been carried out as needed by the
Director General of Planning in the Ministry of
Agriculture. (P3, p. K1-2).

A Provincial Coordinating Committee was to be
established by the Provincial Commissioner and
include those assistant commissioners and other
agencies who were most concerned with providing
personnel and resources to the Abyei Project.
Unfortunately, the distance and physical isolation
of the project from the provincial governmental
system was a major barrier to communication.

The Provincial Coordinating Committee was estab-
lished to coordinate all agricultural projects

in the province, not just Abyei. Indeed, it
viewed Abyei as a relatively minor project in
light of its small size relative to other projects
in the province and because its financial support
was from external, rather than provincial, sources.



36

Given that the project was viewed as a "national"

as opposed to a "provincial" project by provincial
authorities, there were few incentives to a generate
high level of support by them. Indeed, there were
important disincentives to provincial support (e.qg.,
high pelitical risk, credit for project success
would not accrue to provincial officials, the
experimental approach employed in the project was
perceived to entain a high risk, etc.). Further,
the top-heaviness of the project stifled initiatives
and objections from lower-level administrative
officials.

- An Abyei Peoples'Development Organization (APDO)
consisting of a board of directors, managerial staff,
and technical staff was to provide a mechanism for
soliciting local popular opinion concerning develop-
mental needs and priorities and help to mobilize
community resources in support of project activities.
The ADPO never got off the ground, in part because
the magnitude of the task of building local parti-
cipation was underestimated at the time. (P6, p.
20-23).

Eastern ORD Integrated Rural Development Project, Upper Volta

There are eleven ORDs (Organismes Regional de Developpe-
ment) in Upper Volta. They cover the entire country,
and correspond to the boundaries of the eleven s*+ates
that make up the country. The line agencies exist in
theory in Upper Volta, but the ORDs have autonomy.

They are also supposed to be self-sufficient and,
indeed, profit making. Attaching the IRD project to

the Eastern ORD was done to avoid the regimentation

and corruption that affects the line ministries.
Moreover, the ORD had more of a business orientation.

The Eastern ORD had a monthly meeting, known as the
Sector Chief's meeting which had several functions,
including:

- Reviewing the progress of the project (i.e., infor-
mation sharing).

- Scheduling activities to economize on the management
of the workforce and equipment.

- Airing vrobklems.

This meeting was chaired by the Director of the Eastern
ORD and involved the 8 sector chiefs (state government
representatives), the 6 bureau chiefs (crop production,
economic studies, etc.), personnel frem the inter-
national donors, and representatives of the other
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governmental agencies working in the area (road
construction, health, etc.). Lower level personnel
would come if asked, but if someone did not have a
reason for being there he was asked to leave. It
was essentially an upper echelon meeting. The bene-
ficiaries did not attend. The Eastern ORD director
did not care for surprises, but encouraged debates
on the problems. Then he would make the decision.

The Sector Chief's meeting was not really effective
in solving the critical problems of the IRD project
(e.g., the unmanageability of the survey being
conducted, the inability of the chief-of-party to
extract himself from administration and work on the
marketing component which was also his responsibility,
or the problem of financing recurrent costs). These
Problems were just too sensitive and complex and did
not involve everyone who attend the Sector Chief's
meeting. Rather, these problems were discussed in
small meetings.

Until recently, the Eastern ORD's administration was
very centralized. Everything went through the proiect
director. Consequently, one bureau did not know what
the others were doing. Lower echelon people never
worked with their equals in other bureaus. They
called in their superior who, in turn, called in

their own superiors. This centralized decision making
has been changing. Now, less and less trivia is

being brought up at the Sector Chief's meetings.
Instead, these matters are being resolved by lower
level people. Moreover, the Eastern ORD director

is refusing to get involved in a lot of the mundane
matters, and participation in decision making is
increasing.

Community Based Integrated Rural Development (Mahweit),

Yemen Arab Republic

The absence of any kind of formal agreement between
Save the Children's Mahweit Project and one or more
of the government agencies working in the area
contributed to the project's subsequent problems.
Since the project did not share its work plans and
budget with the relevant agencies, government of-
ficials were not sufficiently informed of the project
and its activities. Closer ties with government
agencies would have been beneficial in the public
relations sense (and provicded the project with a
defender when it subsequently needed it) and could
have improved the performance of individual sectoral
activities,
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Further, involving local government agencies in the
planning, budgeting and implementation of project

activities would have benefited Mahweit Town in the
long run as well. Since government services in the
area are in their formative stage, activities such

as those undertaken by the project could have shaped
and developed the eventual delivery of those services.
('r2, p. 28, 37).
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POLITICAL, ECONOMIC, AND ENVIRONMENTAL CONSTRAINTS

For many integrated rural development projects, exter-
nal factors place serious constraints on the possibility of
achieving project objectives. There are three basic cate-
gories of constraints:

* Political constraints. The objectives of a rural
development project may be at odds with the pre-
vailing political considerations. Generally,
governments must balance a large number of priori-
ties, of which assisting the rural poor is but one.
A low priority for rural development may lead to
low administrative support for, and coordination
of, project activities;

+ Economic constraints. Sometimes governments must ad-
dress economic problems (balance of payments deficits,
unemployment, high rates of inflation, etc.) in
ways which adversely affect the implementation
of their rural development projects. For example,
domestic price ceilings imposed to improve exports
may lower the incentives for farmers to adopt
agricultural innovations, or restrictive monetary
policies may limit the access of small farmers to
credit; and

* Environmental Constraints (both physical and socio-
cultural). Factors such as polarization within the
community, past unfavorable experiences with certain
agencies, or the physical environment itself (in=-
cluding the ecology or the area and its location)
may be important constraints which are beyond the
ability of the project to address. Further, some
IRD activities (i.e., land clearing) may involve
environmental tradeoffs.

Sometimes these constraints can be addressed by project
designer or implementers. Sometimes they cannot. 1In any case,
diverting project resources to respond to or address the
constraints will involve costs which may or may not have been
taken into account in the projec: desicn. The objective ¢ -
the IRD research effort with respect to this issue will be to
determine what constraints present clear and evident barriers
to proje ct success and what strategies have been developed to
deal with then. Further, how effective have these efforts
been?
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PROBLEM MANIFESTATIONS - ECONOMIC CONSTRAINTS

Operation Mils Mopti, Mali

. The Government of Mali's attempts to achieve self-suf-
ficiency in basic food grains and agricultural inputs,
has had an adverse impact of Operation Mils Mopti,
an integrated rural development project aimed primarily
at increasing millet and sorghum production. In order
to maintain low domestic food prices, the government
has set the official prices of these grains at only
about 60-70 percent of production costs. A parallel
market arose in response to the low official grain
price, which was responsible for substantial illegal
exports to neighboring Sahelian countries, where the
official prices were up to 100 percent higher than in
Mali. However, it was chiefly the larger farmers which
were able to take advantage of the parallel price. The
smaller farmers tended to sell most of their surplus
to the government because of production quotas imposed
on the population. (LL p. 3, 12).

. In an attempt to maintain the country's grain production
levels, the government of Mali has discouraged the
production of peanuts by farmers in the project area
by not providing a market outlet (most of the peanuts
are processed into oil and the government owns the
only mill). The government feels that, if the ban
on peanut production were lifted, the switch from grains
to the more remunerative peanuts would doom the govern-
ment's program for achieving food self-sufficiency. Yet,
these policies have had an adverse effect on the project's
performance and on the feasibility of its achieving its
welfare objectives. (L1, p. 3).

. In Operation Mils Mopti, an attempt to increase agricul-
tural production through the promotion of plowing was
constrained bv the government's refusal to permit the
importation of a light plow. SCAER, the government
agency with mcnopoly control over agricultural inputs,
was charged with distributing only plows made within
the country (by another government entity). Only a
neavy plow was available domestically, however, and
this was poorly adapted to the soils of a large portion
of the project area. Moreover, it had to be pulled by
oxen, rather than by less expensive donkeys. Though
light plows had been at one time available and in great
demand, the government prohibited the procurement by
Operation Mils Mopti of plows from sources other than
SCAER. As 3 result, the numker of plows distributed
oy the project was insufficient o have a noticeabls
impact on production. (L1, p. 3).
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Rural Development Project, Sudan

North

In the Sudan, the deteriorating balance of payments
position has led that government, with the encourage-
ment of international donors, to concentrate Sudanese
manpower and financial resources on the export-oriented
"modern agricultural sector." This has consequently
led to a decrease in the resources available to small
farmer-oriented integrated rural development projects
such as the USAID-financed Abyei Rural Development
Project. That project has already experienced staffing
problems and funding delays, and the situation is
expected to get worse. (P3, p. 5).

Shaba Maize Production Project, zaire

The North Shaba Rural Development Project in Zaire

has been seriously affected by the deteriorating
macroeconomic situation in that country. This economic
decline has resulted in increased budgetary and balance
of payment deficits and a very rapid rate of inflation.
One consequence has been a decline of 50 percent in the
volume of imports between 1974 and 1578. Consequently,
critical shortages in fuel and cement have resulted

in an inability to achieve the project's construction
targets, while extension activities have been hampered
by a lack of fuel for transportation. The marketing
component, in turn, has been adversely affected by the
difficulty traders have had in obtaining trucks, spare
parts, fuel, and sacks.

The Government of Zaire's difficulties in financing its
recurrent and investment budgets have also been a major
problem for the Shaba Project. Expenditures have been
cut back, with the agriculture sector receiving a rela-
tively low priority. 1In recent years, agriculture has
accounted for 2 percent of the recurrent budget and

7 percent of the investment budget. Of these amounts,
only a small proportion has been allocated to small
farmer production activities. During periods of
retrenchment, moreover, cuts tend to occur in the govern-
ment's contribution to externally supported projects.
Funding cuts late in 1979, for example, led to layvoffs
of two-thirds of the Shaba project workforce (over 600
people). Most of them came from the infrastructure
subsystem, which ground to a halt. The lack of funds
meant that project staff had greatly reduced means of
transport and, even if they had the means, they would
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not have been reimbursed for travel expenses. As

a result, they were not able to maintain contact with
the farmers. With salaries being paid late, morale
declined noticeably and, even though the situation
improved subsequently, the threat of retrenchment

has continued. (U3, p. 15-30).

PROBLEM MANIFESTATIONS - POLITICAL CONSTRAINTS

Upper Lofa Countv Agricultural Development Project, Liberia

. In the Upper Lofa County Rural Development Project, the
road construction program fell far behind schedule as
a result of the diversion of equipment and personnel
to the capital to help complete projects associated
with the 1979 Organization of African Unity Heads of
State Conference. (K3, p. 9). 1In response, the
project had to use its own equipment for road and
bridge construction, even though that equipment had
been originally intended to carry out only maintenance
responsibilities. (K3, p. 8).

INVIERNO, Nicaragua

. In the INVIERNO Procram in Nicaragua, land tenure was
a serious external constraint. The unresolved gquestion
of the ownership and distribution of land was critical,
in that as many as 85 percent of the project's benefi-
claries in one region and half of those in the second
region rented land. Thus, increased land rent, higher
land sale prices, and the eviction of tenants and share-
croppers from the more profitable farms were concerns.
(N6, p. 88-89). 1In order to attack the land reform
issue, USAID required that the Nicaraguan government
undertake interim measures L0 protect the small farmer-
tenant until final landlord-cenant regulations could be
egnacted. (NI, annex 3, p. 3).

Abvei Rural Develooment Project, Sudan

. The potential for conflict among client groups is another
eéxternal constraint which must sometimes be dealt with

integrated rural development projects. The initiation

the Abvei Rural Develcoment Prcject in the Sudan,

tock place one vear after violent clashes
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violence declined between 1977 and mid-1978, it has
been recently increasing with the southward advance-
ment of the Messirya groups in search of pasturage
and water. The conflict is aggravated by strong
political differences dividing the two groups on the
subject of Abyei's future political status, specif-
ically the transfer of Ngok Dinka territory from the
administrative control of the northern province of
South Kordofan to the Southern Region of the country.
This conflict has put vaveral major constraints on
the project:

- Staff mobility and commitment to extension activities
have been restricted. The staff were Ngok Dinka.
There were no Messirya on the project staff, though
it did include other Arabic speakers (including
the project director). The Ngok Dinka staff have
been generally unwilling to travel in areas where
the Messirya were present.

- The disruption of settlement patterns has made access
to the project's beneficiaries more difficult.
Reaching the Messirya has been complicated by their
nomadic lifestyle,

- There are risks of increasing the potential for
conflict in the delivery of services, such as wate:
and storage facilities, at sites where both groups
claim "traditional" rights. (P3, p. 4-6).

Eastern ORD Integrated Rural Development Project, Upper Volta

Sometimes project management will be forced to divert
Project resources to cover unplanned costs resulting
from constraints over which it has no control, occa-
sionally with disastrous results., High level political
problems in Upper Volta, for example, led to the
inability of that government to supply the funding
required as their contribution to the financing of the
Eastern ORD Integrated Rural Development Project.
Consequently, the management of the project used money
that had been set aside for a revolving credit fund

to cover the project's recurrent costs, especially
salaries. Initially, it was intended as a loan from
one account to another until the government came through
with its obligation. The subsequent failure of the
government funds to arrive, however, seriously threat-
ened any chances of the project's having a sustainable
credit program. (S1, p. 3-5).
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PROBLEM MANIFESTATIONS - ENVIRONMENTAL CONSTRAINTS

Thaba Bosiu Rural Development Project, Lesotho

. In Lesotho, the Thaba Bosiu Rural Development Project
has been faced with an absence of economic incentives
for farmers to increase agricultural producticn beyond
subsistence. Many of these farmers work in Soath
African mines, where it is possiblie to earn as much in
a few days as can be earned from farming in an entire
year. Thus, farmers carry out the minimal amount of
farming necessary to maintain control of the land.

(J2, p. 15-18).

Abvei Rural Development Project, Sudan

. The physical isolation of some IRD projects serves as
a further important constraint. The Abyei Rural
Development Project is remote by even Sudanese stan-
dards. The region is virtually inaccessible during
the rainy season, lasting from mid-May to mid-November,
and even during the dry season transportation by air
is erratic and that by land takes days. A recent
USAID evaluation of that project pointed out the
importance of this geographic isolation, noting that,
"Delays or failure in Project outputs can be attributed
to delay in the delivery of health supplies, construc-
tion materials, tools and hardware, agricultural
implements and staff with technical expertise." (P3,
annex I-10).

ALLEVIATING THE PROBLEM

Operation Mils Mopti, Mali

. As a condition for the disbursement of funds for the
final two vears of Operation Mils Mopti, USAID required
that the Government of Mali, throuch a private contractor,
conduct a study of Peanut producticn and marketing in
the Mopti region, with a view towards detarmining (1)
what effect, if any, increased peanu ocduction would
have cn farmers! net revenue, soil ¢ ¢, and milles
droduc:tion, and (2) whether the marker cf peanuts

=
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would increase Operation Mils Mopti's financial via- .
bility. Further, if the study recommended that Operation
Mils Mopti should market peanuts, the government was _
to give Operation Mils Mopti the authority to dq SO prior
to the disbursement of funds for the second project year.
Finally, while concluding that the grain pricing policy
of Mali was beyond the scope of the project to solve,

a "condition present" to the continued funding of

Operation Mils Mopti required that the government
not increase the grain quota for the region. This

sell more of his output at the official pPrice than
Previously. Thisg allcwed him to sel] any increased
Production on the "illegal™ Parallel market, thus
Providing the farmer in the Project with greater
incentive to Produce a surplus. (L2, p. 105).

Shaba Maize Production Project, Zaire

EXperience from North Shaba indicates that addressing
at least some tyvpes of external constraints can bhe
advantageous to project Mmanagement. The effectiveness
of tools such as "conditions precedent" to the distrij-
bution of funds for a project will depend upon the type
Of constraint, Some external constraints will be
peyond even the ability of the government itself to
correct. Other constraints will be within its power

to affect. Given the external constraints faced by

the North Shaba Project, an amendment to the Project's
budget included several conditions Precedent to deal
Wwith them. One called for the Creation of g high

level "Project liaison committee" to review the
project's budget and eénsure that the Ffunds are disbursed
in a timely manner. A second authorized the use of
counterpart fund advances to cover project Operating
Costs when regularly scheduled budget releases are
delayed. Finally, two conditions were included to
thwart the attempts of a powerful politician in the
region to create a sanctioned marketing monopoly in

the project ares. Though the Project staff had to make
a special effort to inform the relevant government
policy makers of the existence of these conditions

in the amendment, the Govermuent of Zaire has acted
surprisingly fast in fulfilling them, once they were
Xnown. (C1).
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PARTICIPATION AND DECENTRALIZATION

It is generally agreed that the intended beneficiaries
of IRD projects should pPlay an active role in project decision
making and should make resource commitments to the project.
Similarly, it has been recommended that government control
over resources be devolved to lower levels of government.
However, it is often unclear as to how these participation and
decentralization concepts should be implemented in an IRD

setting.

While political constraints to increase.i participa-

tion and decentralization exist, there are other najor imped-
iments which also must be considered, including:

The absence of knowledge abcut how to actually
implement participation and decentralization
initiatives and how to bring about the behavior
changes necessary to make them work;

Beneficiaries may simply not want to participate
in IRD project activities for social, economic,
political, or historical reasons; and

Time and resource constraints may inhibit

increased participation and decentralization.

Since it takes more time to plan and implement
projects with beneficiary and lower level govern-
ment participation, there may be a tradeoff between
output level achievement and participation/decen-
tralization objectives.

The objective of the IRD research on participation and
decentralization is to come up with operational guidelines on
how to implement the participation and decentralization concepts.
This involves examining questions such as:

What kinds of participation have IRD projects
encouraged (e.g., involvement in decision making,
resource commitment, accountability, etc.);

What methods have been used to promote participa-
tion and decentralization; and

What is the relationship between participation and

decentralization (e.qg., should they proceed
together or be phased in some way) .
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Judging from what has been gathered from this review of
project documentation, decentralization has only recently
become a popular project objective. Only two of the projects
in the sample have addressed the issue directly, Tanzania's
Arusha Planning and Village Development Project and Indonesia's
Provincial Area Development Program.

PROBLEM MANIFESTATTONS - PARTICIPATION

Community Based Integrated Rural Development, Colombia

. In the Communicy Based Integrated Rural Development
Project implemented by Save the Children in Colombia,
three sites were chosen:

- Sibundoy, Department of Putumayo. Inhabited by
two culturally distinct indigenous groups, the
Kamsas and the Ingas, who are generally subsis-
tence farmers.

- Guadalupe, Department of Huila. A minifundista
area which, though containing fertile land,
suitable for both agriculture and livestock,
lacks the farm-~to-market roads necessary to make
it profitable.

- Sumapaz, Department of Cundinamarca. Because of
its high altitude, the area is relatively barren
and cold, with only eleven potentiallyv viable
"veredas" (hamlets) containing about 350 families.
It is very isolated. The access road is so bad
that, thouch it is only 40 miles from Bogota, it
takes approximately three hours to get there.
Also, for historical reasons, the people are very
wary of outsiders. (B4, p. 7-12).

. Beneficiary participation was high in Sibundoy and
Guacdalupe. It was nonexistent in Sumapaz. As a
result, midway through the project, the Sumapaz
project was terminated and its resources redirected
to tle two more successful proiects.

. The £ rs inhibiting beneficiary participation in
the Sumapaz vroject included:

- Low populaticn mass (onlvy 1,200 individuals in
the project area).

- Low population dernsity (3.3/ka?).

- Proximity to Bogota. There were greater linkages

between =2ach "vereda" and Z2cgoti, than between
tne "vearszdas" themselves within the project area.
- Difficul: inter-vereda communication.
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- The timidity and distrust of outsiders resulting
from the violent history of the area. During "La
Violencia" from 1948 to 1960, Sumapaz was used by
revolutionaries as a staging area for assaults
on Bogotd. As a consequence, the people suffered
many hardships.

- The lack of government attention. To date there
has been a minimum of public services extended to
the Sumapaz area.

- Unlike the other two areas, Sumapaz did not have
a central market town. (B1, p. 4; B4, p. 11-12).

Gros Morne Rural Development, Haiti

. Early experience in the Gros Morne Project demonstrated
that direct motivation and education through existing
community councils was a practical impossibility,
because:

- Many of those councils were controlled by powerful
local interests intent on maintaining the status
quo.

= The previous experience of these community councils
with development groups (specifically a massive
food-for-work project undertaken as part of a drought
relief effort in the area) had conditioned them to
wait for relief, rather than exercise local initiative
to solve their problems.

As a result, the project turned its attention away from
the community councils and concentrated on re-grouping
Peasants into small, viable, independent, self-supporting
groups. (Cl, p. 4).

Community Based Integrated Rural Development (Tangse), Indonesia

. Factors which typically constrain effective participation
that were present in Tangse (the project area):

-~ Administrative patterns were relatively centralized
and there was a tradition of top-down planning and
decision making.

~- Local power alignment revolved around elite groups,
particularly religious leaders, the military, and
the rich.

- Poor farmers had dependency relationships with
patrons which did not encourage openness to change.
(F4, p. 30).
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Provincial Area Development Program, Indonesia

Two basic goals of the PDP program are to reach the
rural poor and increase participation in planninqg.
Officials in both Aceh and Central Java have reported
two obstacles to their efforts:

- There are no clear guidelines from the central
government as to the criteria for identifying
the "poor" in the community.

- They do not as yet possess an adequate methodology
for including the beneficiaries in the planning
process.

One difficulty is in recognizing and screening the
desires, needs, and potentials of the villagers,
especially the poor. What is usually characterized as
poor in rural communities is not a homogeneous group.
Assisting them uniformly may not be fair. Yet, setting
up different criteria for inclusion in project benefits
may also not appear fair to the villagers. Similarly,
some of the poor will be relatively easy to help.
Others will be very difficult to help. Should develop-
ment efforts be concentrated on the relatively easy to
help? 1If these efforts are directed to those that

have the least potential, are PDP funds being used
efficiently., (F6, p. 39-40).

Second Integrated Rural Development Project, Jamaica

Meaningful participation by the farmers in the Second
IRDP in Jamaica remains below expectations, despite
the creation of local organizations, the cultivation
of organizational leaders, and the flow of resources
to these organizations. Part of the problem may be
historical, i.e., the farmers' experience with
similar organizations in the past. There is a tra-
dition in Jamaica of centralized control of resource
flows to farmers. The most important local organiza-
tions, e.g., the Jamaican Agricultural Societies,
rely on the Ministry of Agriculture for subsidies and
policy guidelines. In turn, local government is
dependent upon the national government for 95 percent
of its revenues and most of its policy initiatives.
The IRDP follows this pattern in maintaining consid-
erable control cver the Develcpment Committees that
it formed to promote participation in the project.
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Moreover, the IRDP provides almost all of the
resources available to the development committees.
There is no tradition of community development based
on self-help and widespread participation. Leader-
ship roles in the JAS depend more on political links
to higher levels than broad local support. These
problems are reinforced by the project's basic
approach, i.e., large up-front resource commitments
and direct subsidies to farmers.

Direct participation by the farmer is not linked to
Development Committee involvement but, rather, is
arranged on an individual farmer basis. Preparation
of the farm plan provides the farmer with access to
project resources and expertise. But his participa-
tion is subsidized to make the involvement highly
attractive (i.e., the IRDP provided an initial soil
treatment subsidy of 75 percent to cooperating farmers)
Efforts to reduce this subsidy have met with resis-
tance by farmers, since they are now accustomed to
receiving it.

IRDP emphasizes large up-front resource transfers
relying on imported techrology and technical assistance.
Also, the project is locked into a set of quantitative
output targets such as acres of land to be terraced.
This focus on short term measurable targets is intrin-

sically anti-participatory. Attention to these targets
precludes strategies aimed at meaningful long-term
farmer involvement. (H2, p. 16-18).

Vihiga/Hamisi Special Rural Cavelopment Program, Kenya

Beneficiary participation in the Vihiga project was
conspicuous by its absence, despite a general agreement
by the project staff, donors, and government officials
that it was crucial to the success of the project.

- The project was weak in even simple information
dissemination. For example, Maize credit recip-
ients never had the aims and conditions of that
program explained to them.

- There was no effective dialogue between the Govern-
ment of Kenya (GOK) staff or donor staff and local
leaders concerning desirable project goals, elements,
methods of implementation, local needs, etc.
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Both GOK staff and donor team members were sensitive
to the need for more local participation, but inca-
pable of generating it. The training, institutional
environment, and previous experience of the GOK
officers were not conducive to this. Donor person-
nel, because they were outsiders, were even less
suited to promoting beneficiary involvement. Though
there was never a conscious attempt to exclude bene-
ficiaries from involvement, one naturally tends to
avoid doing things that one is not good at. There
was a general lack of knowledge about the practical
mechanisms and procedures for promoting genuine
local initiative and participation.

GOK and donor staff generally arrived at decisions
about what would be good for farmers and then told
the farmers, instructing them to cooperate. The GOK
staff usually felt that they knew what would benefit
the farmers. The staff also faced important time
constraints and deadlines and consequently had no
time to consult the farmers.

The %agk cf farmer involvement meant that the people
of Vihiga did not regard the project as theirs. Nor
did they feel any enthusiasm about participating.
actively. The constructicn and promotion of cattle
dips and provision of maize credit were twio project
elements which had disappointing results as a
consequence.

Farmers, and perhaps local politicians, were not
invited to participate and contribute their ideas.
Rather, it was expected that the ordinary machinery
of government would automatically stimulate this
participation.

The project began almost exclusively with the ex-
pansion of GOK services (staff, housing, vehicles,
etc.) with only a trickle of money going to the
farmers.

The presence of the expatriate staff presented a
"foreign" image that did not attract people or en-
courage them to participate.

The project was short on incentives and long on
exhortation to follow government instructions, with
rigidly conceived objectives and ground rules.
Vihiga's large area and population and numerous

and conflict ridden constituencies and ethnic groups
complicated the task of fostering a sense of homo-
geneity and common interest among the participants.
(I6, p. 13-15).
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Before initiating any self-help project that requires
contributions from the beneficiaries, one should take
into account the number of other self-help projects

in the area that require funds from the local people.
With the low income levels characterizing many IRD
target groups, it doesn't require many of these
self-help projects before a farmer can't afford to
give. In the Vihiga Project this might have been the
case with the construction of cattle dips. All of the
communities which constructed dips had problems in
raising their 50 percent of the construction money and
in getting the users to pay the dipping charge. (IS5,
p. 8-14).

Integrated Rural Development (Guidimaka), Mauritania

. No provision was made in the Guidimaka Project design
for obtaining the labor needed to carry out various
tasks (well digging, water catchment construction,
land preparation, fencing, etc.) on the project's
agronomic and range management demonstration sites.
It was thought that the local villagers would do
these tasks. However, while farmers can be expected
to supply free labor for activities which directly
affect them, it may be unrealistic to assume that
they will work for nothing on demonstration sites
and other activities where the benefits are less
direct. As a result, the project had to hire as many
as 100 day laborers at a time on a part-time basis
to meet work deadlines. (M2, p. 12).

INVIERNO, Nicaragua

Evidence suggests that when a project is highly
complex, it is less likely that project staff will
encourage intended beneficiaries to become actively
involved in project implementation. This may have
been the case in the INVIERNO Project, where a
rather complax and sophisticated technology (which
included the use of computers to process credit
applications) was used. 1In that project the par-
ticipation by beneficiaries was limited almost
exclusively to taking advantage of the services
offered, e.y., the provision of agricultural credit,
inputs, and technological packages. (N7, p. 11-12).
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Abyei Rural Development Project, Sudan

With respect to the formation of community organiza-
tions, the project was not successful. This occurred
for several reasons:

= The project design made no provision for sustained
technical assistance to the local organizations com-
ponent of the project. No project staff time was
specifically programmed for this activity, nor were
any funds budgeted for training, equipment, or
office facilities in support of the local organiza-
tion (known as the Abyei People's Development Orga-
nization-ADPO) .

- While the ADPO was envisioned to have a policy making
role, no assessmentc was made of the decision making
functions and capabilities at the council level.

- Strong emphasis was placed on the Assistant Commis-
sioner in Abvei (at that time an energetic Ngok Dinka
strongly committed to the area's development), but
this position was subsequently downgraded and the
incumbent given far less authority within both the
administrative hierarchy and the community.

- The magnitude of the task in building an effective
local development organization was underestimated
in the design stage. (P3, p. H5-6),

Community Based Integrated Rural Development (Mahweit), Yemen

Arab Republic

While successful in a number of other settings, Save

the Children's Community Based Integrated Rural Develop-
ment (CBIRD) approach encountered serious problems in
Mahweit, Yemen. 1In part this was because the CBIRD
approach assumes that the target community has certain
characteristics:

- A degree of sccial homogeneity.

= A sense of cohesiveness formed around a number of
commonly agreed upon objectives.

- An egalitarian ideology oriented toward the com-
munity good, which works through civic "democratic"
institutions.

Mahweit Town was in some respacts the antithesis orf
the above model. Mahweit was a large community with
the following characteristics:



- Highly differentiated in terms of social grouos
(origins, cccupations, tribal affiliations, political
ascription and the use of religion as a determinant
for political action).

- Lack of modern, secular, civic institutions which
crosscut parochial loyalties.

- Weak presence of central government authority.

- Major net deficits in basic infrastructure (e.qg.,
water, roads, sewage, educational facilities, health
services).

- Distortions in the local economy due to national
inflation, and workers' remittances from abroad
yielding high levels of ligquid personal assets.

- Isolation.

This conflict between the basic premize of the CBIRD
philosophy and the realities of Mahweit led to a number
of problems, including:

- The difficulty of mobilizing "representative" par-
ticipation of a factionalized community.

- Heightened expectations on the part of the community
which could not be fulfilled with the resources
available. (T2, o. 35-36).

ALLEVIATING THE PROBLEM - PARTICIPATION

Community Based Integrated Rural Development, Colombia

In Sibundovy a nigh cegree of community participation
resulted in project costs below those expected. The
project was also very successful at mobilizing host
country government agency sources and channeling them
into the project area. Increasing coordination between
these government agencies and local community groups
has resulted in a greater responsiveness on the part

of these agencies to the needs of the communities.

There has been a great deal of ceneficiary contribution
of labor and materials in both Sibundoy and Guadalupe.
A high percentage of the families in both communities
are participating in the projects. In Sipundov, for
example, 350 XKamza families have contributed the equiv-
alent of 541,313 during thne “i halZ of the project
i labor (calculated on a loca 1l wage of less than
two dollars per dav). During t half of the
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Communitv Based Integrated Rural Development (Tangse), Indonesia
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where the population is much larger, contributed the
equivalent of $53,895 in labor and materials for

school and aqueduct ccnstruction. Similarly, Colombian
government agencies contributcd almost $240,000 in
cash, materials and services to the two areas during
the first half of the Eroject, far exceeding that made
from donor funds. (Bl, p. 2-20).

The success of the Sibundoy and Guadalupe Projects in
fostering participation has been attributed to:

- Direct involvement of local community members in
the identification of needs and the formulation
of project plans.

- The use of indigenous personnel &3 on-site project
managers and promscters (bccause of their first—
hand knowledge o” +he culture and problems of the
region, and %“ecause of their credibility and ac-
ceptance by the target population). (Bl1, p. 21).

Factors which facilitated participation in Tangse:

- Relative homogeneity and cohesion of the community,
= A tradition of cooperative community effort.

Management factors which promoted increasing participa-
tion in the CBIRD Project:

- Control of the distribution of project resources by
the Save the Children Federation. The SCF ultimately
decided which activities to fund. Those which
clearly benefit large numbers of the village poor
were readily funded, for example.

- Development of local community development committees.

- Training of villagers active in the SCF-funded projects

(with respect to both certain technical skills and
management). The improvement of management capa-
bilities over time has allowed the less-educated vil-
lagers to effectively participate in project related

decision making. This development has been facilitated

by deliberate project simplicity.

~- Open management, i.e., the increased accountability
Of those responsible for the allocation and utilization
of project rescurces.

- The willingness of local officials o accept organi-
zational arrangements that give the poor a voice.

- The project rewarded effective participation more
than effective projects. (G3, ». 30-32).
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Open management has had its greatest impact at the
village level, and its introduction was a major in-
novation for an Indonesian village. It means essential-
ly that all expenditures, income, receipts, and accounts
are routinely published, posted, and made available to
everyone. Committee meetings are open and anyone can
come and express their views. A major result of this
openness has been the willingness of the community to
isolate and even remoyve corrupt leaders, something

which had never been donz before and represents a
significant departure from tradition. Thus, in addition
to skill development, access to information becomes a
means by which the poor assume a greater share of power
in the community. (G3, p. 18-19).

Generally, income producing and infrastructure develop-
ment activities were readily identified and endorsed

by the villagers, and had a high degree of participa-
tion. Projects like peanut cultivation and road improve-
ment are felt to hold relatively immediate prospects for
increased income. Human resource development projects
begin later, require more direction and encouragement
from sources outside the community, and often take longer
to vield "visible" results. However, as the community
begins to understand that continued development will
require management, community orcanization, and specific
tecinical skills (in addition to funds and materials),
an increasing amouit of time and attention is given to
these human resource development projects. A comparison
of the project focus in Tangse (with three years of
experience with CBIRD) and Lam Teuba (with only a single
vear's experience with CBIRD) demonstrates this trend.
In Lam Teuba the bulk of the pProjects aim at increasing
income, e.g., cash Crop production, credit unions, and
poultry Cross-breeding. The villagers of Tangse, on

the other hand, identified human resource development
projects such as community administration and technical
training as a central concern. (G3, p. 41-42).

In the CBIRD Project in Indonesia, the critical impor-
tance of Islam in the life of the villagers was recognized
early, along with the role of the ulama in the local
society. 1In the past, development projects such as the
construction and maintenance of roads, irrigation canals,
and schools have been closely linked to the Islamic

faith and are dependent upon the active participation

of the ulama. This was taken into account in the
recruitment of the CRBIRD staff. For example, the project's
director of training is a widely respected ulama and many
of the staff have degrees from a local religious univer-
sity. (G2, p. 19).
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In the CBIRD approach, Save the Children, as a matter of
Principle, prefers to work through organizations that
existed in the community prior to the CBIRD intervention.
In Tangse, as in most Indonesian communities, there were
local development commit:ees known as Lembaga Sosial
Desa (LSD). These committees were an advisory group to
the village chief and consisted of a mix of traditional
leadership elements. The SCF Indonesia staif, however,
felt that the LSD's in Tangse were controlled by elite
elements and neither represented nor possessed much
Credibility with broad elements of the community. Nor
did they perform any active or significant development
function. A decision was made, therefore, to create
Community Development Committees as a vehicle for
promoting beneficiary participation in the project.

The CDCs were to be a separate entity, though there was
common membership. (G3, p. 33).

Two community groups form the basis for participation

in the CBIRD Project in Indonesia. At the village level
Village Community Development Committees (VCDC) are
elected bv the local villagers. Several members £rom
each VCDC are proposed Dy the committee as a whole to
serve of the Community Develooment Committee (CDC).
Members of these committees serve without compensation.
The aim of these committees is to bring the villagers
together to discuss problems and Suggest appropriate
Project activities.

The officers of +he CDC, however, although elected by
villagers, are usually GOI officials. This may or may
not be an expression of the villagers' resigned ac-
ceptance to the existing political and social order.

The VCDCs are, at the Present time, still weak. 1In
reality, they do not function as deliberative bodies,
as planned, but serve only as a link in the project
approval mechanism. 7T« may be that the VCDC is too
small to play an important role in the develcpment
brocess. While villagers identify with their local
village in terms of residence and tradition, they tenad
to regard Tangse, the marke: center, as the focus

for economic affairs and social services. Thus, the
VCDC may be an unnecessary unit. Moreover, the success
of the prcject in areas where VCDCs do not exist may
Support this contention. Further, villagers do not
identify with the vCDC but with the projects that
directlv affect *hem 2.6., the construction of an
irrigation canal, or agricultural project). (G2,

2. 30-36).
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Provincial Area Development Program, Indonesia

Bicol

In the PDP, two different Kabupaten (districts) were
involved in motorized fishing subprcjects. In both
cases boats, motors, and nets were supplied through
the project. The two subprojects were identical
except for one fact--in one Kabupatan the villagers
received two nets and in the other they received
three. That difference is important kecause during
about three months of the year there is little fish
to be caught except for one large fish preferred by
restaurants in Surabaya. The two nets are used for
fish and shrimp, but only the third tvpe of net is
useful for catching this large fish. Further
examination revealed that in the case where three
nets were provided the villagers were consulted
about the content of the subproject during design.
In the other case the villagers were not consulted
--once the nets were approved the villagers were
simply informed and told how to use them. The sub-
project with the third net was in the area of a
District Commissioner who displaved a participatory
management style, whereas the subproject without
the third net was in the area of a much more
authoritarian manager. It was evident that the
agency personnel in the latter area were much less
interested in villager participation. This secems
to support the proposition that, if there is a low
level of participation on the part of managers
within their own organization, then the level of
involvement of client/target groups in development
programs administered by those managers is likely to
be low, since managers tend to adopt a self image
consistent with the organizational environment

in which they function. (F2, p. 1-2).

Integrated Rural Development Program, Philippines

Early in the implementation of the Bicol Project,
several issues with respect to beneficiary partici-
pation were raised. These included the following:

- The technical specifications for infrastructure
(e.g., irrigation systems, flood control, etc.)
were essentially "blueprints" put together
by contractors and staff with a minimum of
consultation with the local population. Though
in light of the complexities of the various
systems, this may be justifiable, farmer input
into the system designs could possibly have
uncovered unique constraints to project imple-
mentation (such as "right-of-way" conflicts).
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- Mechanisms were needed to specifically involve
farmers in the process of project development.
Several mechanisms were possible: regqular
farmer meetings, informal discussions or inter-
views with farmers, the collection and reporting
of data by farmers (e.g., farm records systems) ,
etc.

- Once a new technological package is selected,

Oor a strategy chosen, the behavioral changes
required of farmers for project success need to

be identified in the project design process.

For each activity, there is a need to know

exactly what is being asked of the farmer. For
example, the adoption of a new technological
package may require a commitment of family labor

at times when other critical production activities
are underway, an increased dependence on outside
sources for the timely provision of credit and
agricultural supplies, or a cash commitment greater
than the possible return from the market. Sim-
ilarly, farmer group formation may require co-
operation among individuals who have traditionally
argued over land rights or other matters. By
identifying the kehavioral changes required, it
would help the project staff determine if they

were reasonable, what training and incentives would
be needed to insure that the changes take place,
and allow the project to monitor the changes during
implementation to see if modifications to the project
design are needed. (@19, p. 7-10).

Abyei Rural Development Project, Sudan

. In Abyei there was no clear distinction between research
activities and implementation efforts. Low levels of
local participation in the project's strategy led to
differing perceptions as to priorities. Areas con-
sidered by the project staff as long term research and
testing, such as water well testing, were perceived
by the beneficiaries as components recuiring immediate
action. Moreover, since there was little interaction
with the beneficiaries in establishing research objec-
tives, inconclusive research was more often than not
perceived as an implementation failure. (P6, p. 5).

. Individuals respected for their local knowledge could
simultanecusly contribute to the project and act as
its spokesmen, rather than viewing it from the outside.
Missed opportunities for the use of local knowledge
in the Abyei project were identified by an evaluation
team which reviewed that project's progress:
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- Group farm leaders and members were not fully
exposed to the agronomic trials conducted by the
project staff, and were not directly involved in
the selection of the production packages that were
to be tested on the group farms.

- Traditional Dinka specialists with a reputation
for identifying water sources at shallow depths
were not sought out for the input that they might
have given to the Abyei Project's water program.

- Insufficient use was made of local knowledge on
stock movements and diseases in developing a design
for an animal health program. (P3, p. H6-7).

Arusha Planning and Village Development Project, Tanzania

y To what degree and with ra2spect to which functions should
village-level participation be increased? Which functions
are better performed at the village level and which are
best left to the district level?

- Problem Identification: This is best left to the
population affected by the problem, i.e., the vil-
lagers.

- Identification of the Causes of the Problem: This
might involve the identification of causal factors
outside the experience and/or knowledge of the vil-
lagers. However, this should not be assumed, and
the function is therefore best performed through
a dialogue between the villagers and officials from
higher levels.

-~ Response/Design of Project Solution: This will
ordinarily be beyond the initial capacity of the
villagers. Therefore, this function is ordinarily
best performed by technically skilled people at
the subdistrict, district, or regional levels. It
should, however, be performed at the lowest possible
practicable level.

- Project Commitment: Sometimes, when villagers become
aware of the tradeoffs that must be made to achieve
project objectives, they decide that the achievement
of that objective is no longer desirable. Unfortu-
nately, planners sometimes think that, since the
project as they designed it will achieve the desired
result, that the villagers will continue to support
its implementation. Thus, they do not present the
project design itself to the villagers for their
final approval. This sometimes leads to unexpected
failures during implementation. Therefore, this
function should be performed through a substantive




62

dialogue between villagers and higher officials prior

to the final approval of the proposed project and the
obligation of funding.

Project Implementation: Projects should be designed

to be primarily implemented by the villagers themselves,
even when, from a short-term financial or cost/benefit
view, that is not the most efficient method. Assistance
from higher levels should be limited to those technical
inputs that are both necessary and impossible to obtain
from among the villagers themselves. (03, p. B10-12).

Eastern ORD Integrated Rural Development Project, Upper Volta

All services of the ORD flow to farmers through village
groups. These groups have been substantially strengthened
by the project. There are approximately 500 of these
groups. They are not considered cooperatives (nor even
precooperatives). Becoming a cooperative entails a
substantial legal process. The stronger village groups
are only now moving into the precooperative status.

The groups are used for the provision of medium-

term credit and to facilitate the work of the over-
extended extension agents by aggregating people who
will meet and be exposed to demonstrations in one
place.

They are the "moral guarantors" of their members who
receive credit.

They set aside -~ommunal fields on which new or known
cash crops are grown using recommended cultivation
practices, the production of which is marketed through
the ORD and the profits shared among the members.
Strong village groups (about 30 of them) were given
loans for group projects such as cereal banks. A

loan was given at harvest time to buy grain when prices
were low. It was subsequently sold when the prices
were high, with the margin staying in the village
group to finance group projects. Success in a col-
lective field project helped qualify a group for the
"strong village group" status, and thus eligibility
for cereal loans.

In the Eastern ORD project there were "village group
study days" in which the leaders of the village groups
got together in each of the 23 subregions of the ORD

to complain about problems and make suggestions. There
is some indication that the extension agents were very
responsive to beneficiary accountability. The creation
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of an automated billing system allowed the project to

send bills to all of its delinguent farmers once a
vear. This was announced and each of the extension

agents was asked to gather his people together so_that
these bills could be distributed. This resulted in a
significant return to "embezzled" funds, i.e., payments
that had been made to the extension agent, but that he
had never reported. The extension agents were more
afraid of the beneficiaries finding out that they had
pocketed the money, than of their bosses fipding out.
The extension agents were reprimanded, but it was
realized that they had never hHeen given so much respon-
sibilitv before and that the money was a great temp-
tation.

PROBLEM MANIFESTATION - DECENTRALIZATION

Provincial Area Development Program, Indonesia

Factors which constrain brogress toward devolution of
planning responsibility within the PDP include:

- The USAID focus on capacity building objectives at
the provincial and district levels, rather than
village and sub-district levels,

= A general emphasis on successful sub-project imple-
mentation, which results in a reluctance to involve
lower level officials and organizations with capa-
bilities that ars Perceived as limited.

- Uncertaintvy as to how to implement decentralized
activities, including planning, especially within
existing structures, (F7, o. 15;.

In order to do the PDP's project Planning, a team
comprised of provincial, district and sub-district
bersonnel visits target villages for discussions
with village chiefs and assembled groups of farmers.

- The attempt Lo foster open discussions and elicit
local expressicns of needs, however, is limited
by the imposing €ntourage and its being a single
visit,

This information is passed up to the district and
Provincial levels, whers the actual Planning is done.

=~ Except for their role in interpreting local needs
and aspirations, the village and sub-district orf-
ficials have no role in the actual planning of
Projects, or in their Subsegquent implementation.
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Implementation is handled by PDP staff (village
motivators, district and sub-district coordinators,
and technical advisers) augmented by government staff
from the line agencies.

- Village heads have no control over any PDP res-
sources.

Recommended changes to this strategy to facilitate
decentralization, one of the stated objectives of the
project, include:

- Joint planning in which village and sub-district
officials work with district planners in preparing
project documents;

- Determination of what planning and administrative
tasks could be effectively performed at lower levels
and what kind of training would be needed to support
a further devolution of responsibility. (F7, p. Al8-
19).

Further decentralization in the PDP will place strains

on existing organizational capabilities. Requirements for
coordination will be increased and communication needs
multiplied. Persons with very limited manayerial skills
will be drawn into the process of decision making. The
roles of staff and local leaders will become more
ambiguous, with a lack of clarity about specific respon-
sibilities, and the possibility that local elites might
capture the project benefits will increase. (F7, p. Al9).
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INFORMATION SYSTEMS

Most IRD projects provide for formal information systems.
These are often, however, not implemented or if implemented,
not effectively used. Examples abound, for example, of cases
where:

* An expensive contractor is hired to design a
system that is never implemented;

* Project managers assign their information/
monitoring/evaluation staffs to other activities;
and

* Large data collection efforts are undertaken,
but the data collected is never analyzed.

The data collected using formal information systems
remains unused in many IRD projects for a number of reasons:

* Information is power and may be seen as a threat
to project management. This is especially true of
donor requests for information;

* Information gathered for donors or other actors
outside of the project itself may be seen as ir-
relevant and gathered in a careless manner,
packaged, and forwarded to the interested party,
without ever being examined for its value in the
redesign or ongoing improvement of the project;

* The project management may not be able to antici-
pate information needs;

* Consultants broucht in to design information systems
may design elaborate systems with lengthy documen-
tation as a means of jJustifying their contribution
and satisfying explicit contract requirements; and

* Some project managers derive great enjoyment from
crisis management and thus do not feel the need
for additional information simply in order to
anticipate crises.
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One objective of the IRD research on information systems
is to further document the reasons for the non-use of formal
information systems. Another objective is the examination of
possible cost-effective informative systems. This includes
an understanding of how management decisions are made in
p. ojects, what informal information channels exist, and what
formal or informal channels are most effective in fulfilling
specific information needs.

PROBLEM MANIFESTATIONS

second Integrated Rural Development Project, Jamaica

Little systematic use has been made of market information
for guiding the overall project strategy in the second
IRDP. 1In particular, information available about market
conditions for farm products has had little influence

on decisions about extension strateqgy, and has not been
Dassed on to area farmers for their own decision making.
However, project staff have r.ot given a more central role
to marketing information in shaping their project
strategy because theyv feel it would require changes in
the project paper and thus were beyond their influence.

The emphasis in the project paper on quantitative measures
of project outputs, combined with the technical background
of most of the project's staff, has led to an emphasis

in the Jamaica IRDP on collecting information on indi-
vidual component performance, rather than on the overall
impact of the project on the beneficiaries. For instance,
considerable information is available about numbers of
acres treated for soil conservation, amounts of planting
materials distributed, number of farmers visited by
extension agents, etc. But it is not known how (and if)
these activities are improving production levels or
families' incomes. Acres treated are not necessarily
acres maintained or productively planted. Increased

crop production is not necessarily a benefit if markets
fail to materialize and credit payments are in default.
Information on project impact, for ex=~ple, might have
dlerted the project earlier to the need for less

emphasis on soil conservation and more on effective
extension. (H2, p. 19-20).



Abyei Rural Development Project, Sudan

The design of an information system depends ultimately
on the overall objective of the project. If this
perspective is lost, moreover, the adequacy of the
entire information system may be lost. In the Abyei
Project, for example, the ultimate objective of the
"research and experimental mode was to produce a
design for a major development undertaking in the
area." The importance of designing the information
collection to meet this objective, however, was not
adequat:elv taken into account, with unfortunate
results. For example:

- One glaring weakness of the resezrch effort
was the virtual absence of data relating costs to
outputs. The budgets brepared for yearly opera-
tions were brok=n out by line-items, with amounts
allocated for salaries, commodities, travel and
so forth. The absence of a "program budget" meant
that the costs associated with a single inter-
vention (such as the introduction of a low cost
technology to make bricks, for example) could not
be calculated. As a consequence, activities or
approaches could not be compared to obtain the
most efficient alternative.

- The research output of the project was generally
more descriptive than prescriptive. Emphasis
was given to the extraction of lessons learned,
with less emphasis on the meaning and interpreta-
tion of these lessons. Further, experimental design
was rather casual, with loose control over inputs,
lack of rigor and control of variables influencing
th2 experiments (particularly delivery of material
support for activities), etc. as a result, much
of the research was not replicable. Many of the
research outputs had not been finished at the time
of the final evaluation of the project, thus raising
the issue of timeliness. rurther, some data were
irretrivably lost with short-term staff departures,
or research data were not relevant to the project
due to the differing agendas of researchers. (P3,
. J3).
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. One major problem of the Abyei Project was that the
design called for much greater output levels than
could possibly be achieved given the resources
available. Each newly arrived expatriate team
member, reviewed what was "programmed" in the
project's formal documents and compared it with
what could reasonably e accomplished, in his/her
professional opinion, 1. the Abyei setting. In
almost all cases the team member rejected as
unachievable much of the rhetorically stated
purposes and outputs, and selected a work program
more consistent with available resources and skill
levels. These "inception reports," completed within
the first few months of arrival, should have been
used to establish a more realistic work plan and a
set of criteria with which to evaluate achievements.
Unfortunately, this was not done and the project
continued to be saddled with unrealistic goals.

(P3, p. J6-7).

ALLEVIATING THE PROBLEM

Provincial Area Development Program, Indonesia

. A commun%cation System designed to produce baseline
lnformat}on for the planning of various rural develop-
ment projects, should include tho following steps:

- Abol;shing the communications bharrier by creating
the impressicn on the villagers that the project
staff have come primarily to listen, not to give
lnstructions or to preach.

- Use Qf guided discussions, i.e., the talk should
be directed toward the collection of the needed
information.

- Acceptance of the discussion topics raised rv the
villagers. This is to assure them that their voices
are reglly listened to and that the discussions are
not be}ng carried out merely for the sake of formalitv,

- Se;ecﬁlng and collecting the resul‘s of the discussions.
This involves separating out the relevant information
and that perceived as irrelevant in order to observe
pattgrns and linkages between “he two. This should
prov1de.the field officers with a picture of the
perceptions and the way of thinking of the cecmmunitvy.
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— Presentation of the results of the discussions to
the people. This will assure the villagers that the
discussions have not peen a waste of time. Secondly,
it will demonstrate to them the value of such discus-
sions in identifying their problems and possible
solutions. (F6, p. 41-42).

Second Integrated Rural Development Project, Jamaica

. In the Second IRDP too much reliance was being prlaced
on informal information systems for the day to day
management of the project, and not enough use was
being made of formal information channels. Misinforma-
tion was becoming very expensive to the project. Not
enough information was available on where or when
meetings were to be held, or who was supposed to
attend, etc. Aas a result, people would arrive too
early for meetings, or meetings would be postponed
and some of the participants left uninformed. Like-
wise, there was a lack of coordination with respect
to transportation needs, People would spend an
inordinate amount of time looking for rides, or
Sseveral people would go to the same place in separate
cars. Extension agents often had to miss meetings
with farmer groups and, in general, staff time was not
effectively used. 1In addition, information that one
unit or level thought was disseminated, often had not
been, with predictable pProblems.

. The conditions for a reliable informal information
system include:

= Reliable physical communication facilities (e.qg.,
telephones, inter-office mail) .

- Clear differer+iation of purely technical infor-
mation from management decision making information.

- Clear understanding of Mmanagement roles and tech-
nical or staff roles.

- Widespread knowledge of the responsibilities and
authorities vestad in different stafr members or
units.

Most of these conditions did not exist in the IRDP
and thus the neavy reliance on informal information
Svstems was not effective, (5, p. 20-21).
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An example of the effective use of an informal information
System to gatier technical information is illustrated by
the forestry component. The forestry needed to obtain
information from the soil conservation farm plans on

the slopes of the hillsides, in order to determine

how many trees would have to be planted on the slopes
(i.e.,_how ruch acreage was involved) . Unfortunately,
he could not wait until the formal reports were done.
Instead, he contacted the field officers who filled

out the reports and asked them what the figures were
(i.e., used informal channels). This allowed him

about a two month lead time for his own planning.

(H2, p. 21)

INVIERNO, Nicaraqua

INVIERNO has made extensive use of electronic data
processing for its operations and management, including:

= Handling traditional administrative activities such
as cash flow analysis, payroll, budgets, etc.

- Computerized analysis of the results of demonstra-
tion plots.

= Processing of a large number of individual small
loans at a relatively low cost.

The use of the computer has led to problems, however.
For example, though the computer decreases the adminis-
trative burden at the local offices, it increases the
problems of communication between both the field staff
and the central office, and between INV.ERNO's personnel
and the project's beneficiaries. Insufficient under-
standing on the bart of the field staff of the com-
JSuterized procedures or of the outputs generaced has
been a problem. Similarly, outputs have not always
been in a form that is readily understood or usable

oYy the field staff in their daily activities.
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Bicol Integrated Rural Development Program, Philippines

The Bicol Project began with the creation of a very
comprehensive effort that was used to develop 25 and
10 year development plans for the program area. The
resulting data base included:

- Data for describing conditions in the program
area, including agricultural and other economic
activities, development potentials, problems and
resources.

- Data for planning regional development strategies
and 2stablishing priorities, necessary inputs and
anticipated outputs, in particular the information
needed for developing region-wide road, water,
health and education systems.

- Data for specific project design and implementation.

- Data for program justification to government agencies
and the foreign donor community.

- Data for evaluating the long-term effects of the
development effort.

Despite this mass of data generated, however, the infor-
mation needed for specific project development was lacking.

DAI made several recommendations designed to speed up
and increase the usefulness of the planning exercise
in the Integrated Area Development (IAD) projects.
These included:

- Avoiding the creation of a comprehensive data base
for each IAD. 1Instead, the critical questions that
will affect project design and implementation should
be identified.

- After determining the critical questions, the data
requirements for answering these questions, data
sources, and collection techniques can be identified.
DAI pointed out that in past planning efforts, the
Bicol Project had relied heavily on traditional
survey methods which wera costly and time consuming.
However, in many cases informal interviews with
farmers, farmer droups, merchants and representatives
of ofaer public and private agencies would result
in more operationally useful answers :han the
traditional methods. Some types of information will
need to te collected during systematic data col-
lection methods, but not all.



The use of Bicol project and line agency staff
members in the collection and analvsis of the data
needed to be increased. It is important that those
persons doing the data collection and analysis be
the same ones responsible for eventual project
design and implementation. This will give the
implementers first hand xnowledge of the development
problems and potentials in their area. Moreover,
the use of interdisciplinary teams will provide a
common basis for future coordination.

Farmer groups needed to become more involved in the
planning of the Bicol project. (319, P. 3-5).

One initial oproblem faced by the Bicol program was the
inability to create the irrigators’' association neces-
sary to assure the utilization of the irrigation net-
work being constructed. Irrigators' associations are
necessary to obtain both proper water management and

an equitable distribution of the resource. A lack of
focus, i.e., trying to create associations everywhere

at once, was identified as the main reason for the

lack of success. Consequently, a pilot scheme was
undertaken to create a single irrigators' asscciation

in one section of the project, encompassing approximately
10 percent of the project's total area. It was hoped
that, once this first irrigatorsk association was opera-
tional, an expansion to other areas would be vossible.
The pilnt project was called HELPS (Handong Area Extension
in the L/C TAD Pilot Scheme). A management information
system was created in order to monitor the implementation
of the pilot scheme. It had three components:

- A map of the target area. It is not enough, for
example, to know how many farmers have been trained.
It is also necessarv to know where t..e farmers being
trained are coming from. Similarly, if you are
providing extension services, knowledge of the
geographic dispevrsion of the beneficiaries is required.
This would assure, for example, that all of vour resources
are not being concentrated on a select few who
happen to live near the research station, or near
paved roads, or near the extension agent's home.
Thus, a map provides a focus which can immediately
identiiy concentrations, weaknesses, gaps, etc.,
and can thus help to adjust pricrities over time.

- A Target Achievement Report. This links planned
accomplishments on the map to actual achievements
in the field. It is sent each time a planned output
is completed by the respvonsible extension agent to
the area supervisor, who passes it up the line to
che division chief,
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- Request for Action Form is used to notify ap-
propriate persons of a need, problem, etc. The
person most directly concerned and capable of
doing something about the problem is the one
notified. This should keep communication as
simple as possible and focus on actions which
might be taken to improve a situation. One
difficulty has been the access to blank forms.
Since the Request for Action Forms focus on
problems, the extension agents, who are respon-
sible for reproducing and distributing the blank
forms have been relatively slow in doing so.
(213, annex B).

Ideally, an information system will perform the tol-
lowing functions:

- Monitor the inputs or flow of resources and the
outputs of the program.

- Test the assumptions on which the success of the
brogram and of individual projects is based
(e.g., whether specific national or regional
policies facilitate the achievement of project
activities).

- Determine whether the behavioral changes neces-
sary for successfully implementing project
activities are taking place and the reasons for
adoption or non-adoption.

- Identify the initial effects of the development
effort, both positive and negative.

~ Evaluate the effectiveness of different develop-
ment activities.

- Evaluate the overall impact of the development
effort on the quality of life of the people.
(319, p. 14).

Abvei Rural Develobment Project, Sudan

. In the Abyel Project a "counterpart" svstem of
monitoring was practiced where the Sudanese ccdirector
and tesam reported monthly to the Ministry of Agricul-
ture about activities, difficulties, and problems
confronted in project implementation. If specific
action was required, the codirector wrote a separate
letter cetailing the nature of the problem and the
support reguired. The montnly reports followed a
stancarcd format and formal feedback was not expectad.
The Technical advisory Soard, consisting of central

igencv representatives which was initiall- rxpectad

CO raview such rapcr:s, stopped meeting =arly in the
project's lifs. No regular s/stem Ior continuing
review oI the Abvel Development 2roject's status was
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established. Though the effectiveness of this
reporting svstem was questionable, it was important
to note that the counterpart team was taking part
in the generation of project information. This was
preferable to having the expatriate team report on
both their activities and those of the host country
team. A preferred method, however, would be for

the two teams to work together to generate a single,
jointly written, information product.

Impressions of how the Abyei project was viewed by
the local community were gleaned from local staff
feedback. This informal information system worked
well given the size of the community. However, there
were inherent weaknesses as a consequence of the
multiple roles and interests of the staff. (p3,

p. J2-3).

Eastern ORD Integrated Rural Development Project, Upper Volta

The importance of short, policy oriented surveys, as
opposed to large, comprehensive, long~term surveys 1is
illustrated in the Eastern ORD project. The imple-
menting university desitned and undertook, as nart of
this project, a large (up to 90 page) rfarm survey.

The designers tried to provide all things to all people.
The questioninaire had many sections: a credit file,

a crop production file, an animal traction £ile, a
small industries survey , etc., and the sections

were filled out at different times. The result was
unmanageable. Information was eventually pulled off
in little pieces, but the bulk of it will probably
never be used. The survey was sold in the name of all
the latest innovations in survey design, computer
processing, etc. Though it provided data suitable to
the nz=eds of PhD. candidates working on their disser-
tatiocns, the information system did not satisfy tne
policy making needs of the Eastern ORD management.,

An alternative technigque, illustrated by a short

study undertaken by the project staff to answer specific
questions on small farmer credit was also used. This
study took only one month to complete. It was argued

by the designers that setting such a time limit forces
People to think about what they reallv want and need.
You start with the end product, i.e., design the tables
for analysis, and then work backwards. Once vou have
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the method for analysis worked out, determine how to

get the information vitally necessary (how should each
question be phrased, etc.). This avoids a lot of the
"wouldn't it be nice to know" questions. Further,

if someone doesn't articulate a problem, i.e., if it

makes no difference in terms of policy, then you shouldn't
undertake to study it.
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TIMING

The adverse effects of timing issues on integrated rural
development project implementation fall into three categories:

The excessive time lag between project identifica-
tion and start-up means:

- Enthusiasm for the project diminishes and the
potential beneficiaries become skeptical and
impatient.

— Donor and host country personnel involved in
the planning of the project leave.

- Expatriates lined up to provide long-term
technical assistance take other assignments.

- The political, economic, and environmental
conditions affecting the project change.

_.Timing estimates made during the project design

usually underestimate the amount of time needed
for various implementation activities. For example:

= It takes longer to get expatriate and host
country personnel in place and for them to
develop good working relationships than
anticipated.

= Unprogrammed delays occur in the delivery
of supplies from outside the project.

- The project team is rarely around long enough
to ensure benefit sustainability.

Inappropriate time phasing of activities. In-
cluding:

- Logical sequencing of activities and the
setting of priorities.

- The timing of project activities in a manner
that is consistent with local production cycles
and other constraints.

- Changes in technical assistance requirements
over time.

- Time phasing of evaluation activities.

US PAGE BLAN.

PREVI
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PROBLEM MANIFESTATIONS

Subtropical Lands Development Project, Bolivia

. The Projecu Loan Agreement was signed in September
1974, but the fieldwork didn't really begin until
1977. At that time, changes in key personnel in the
varicus agencies, the arrival in country of the
equipment, and improved communication between the
various actors contributed to the visible progress
of the project. The major impediments to more rapid
implementation were:

- Lack of adequate pre-project communication between
USAID and the main implementing agency (the Instituto
Nacional de Colonizacién) and within the INC itself.

- Slow procurement procedures and delayed arrival of
the equipment.

- Excessive centralization of decision making by high
level personnel of the implementing agency.

= Lack of adequate technical staff within the INC,
especially in aspects related to engineering and
machinerv management.

- Problems with the assistance provided to the INC
in the procurement of tractors to be obtained as
US excess property.

- Lack of aerial photography to deal with the land
property claims of people that had settled in the
area before the project was begun.

= Excessive delays in awarding contracts for road
construction.

Improvement of 80km of existing road and construction

of 100km of new road were scheduled to start in September
1975. The road improvement did not start until August
1977 and the new construction did not begin until No-
vember of that year:

-~ The first delay in the road construction component
was due to a decision by the implementing agency, the
Instituto Nacional de Colonizacion, to take respon-
sibility for the road design and topographic work.
Decision was made to save money. The equipment
needed for the work was purchased "off the shelf"
using loan funds. However, procurement was slow
because of the implementing agency's unfamiliarity
with AID procedures. The INC's design work proved
to be deficient when completed and was therefore
contracted to a private firm.
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- Lack of aerial photography proved to be a problem.
One exploratory trail hit private property and had
to be relocated at considerable cost and lost time.
Aerial photography was not, however, contemplated in
the project design.

- With the design work finished, bids were issued, but
all of the proposals were rejected because the bid
prices were considerably higher than the official
ones. A second call for bids also exceeded bv 10
percent the official bid prices and was therefore
declared null and void. Finally direct invitations
were made to eight companies, five of which responded.
A private firm was selected from these five, vet
USAID delayed its approval of the contract for
several months because the documentation supplied for
JUSAID review did not prove the firm's possession of
the machinery necessary, nor its capacity to carry
out the work. These problems were not ironed out
and the contract signed until November 1977, 26
months later than programmed in the project design.
By November, however, the rainy season had begun
and the amount of work that could be done was severely
restricted. Had the firm been able to start work in
September, the necessary road culverts could have
been finished and access to the project area during
the rainy season assured.

- The cost of the road contracts turned out to be $§2.9
million higher thar planned. (A2, p. 6-7).

The construction of 800km. of access trails in the project
area was delayed by problems with the procurement and
operation of five "excess property" tractors. The procure-
ment of these tractors was an important source of discord
between USAID and the Bolivian implementing agency.

- The tractors arrived in country a year after the
signing of the loan agreement (even then they were
the first project machinerv to arrive in country) .

- The excess property tractors were ordered by USAID
without the approval of the implementing agency,
the National Colonization Institute. Of the five
tractors, an average of two have been working normally,
each with about half the output of new tractors.
The tractors were to have been reconditioned to normal
use standards and, though the engine and tract systems
were rebuilt, the transmission and blade lifting
mechanisms were not. Because the tractors were built
in the late 1940s and early 1950s, spare parts are
difficult to find in Bolivia.
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- A Bolivian Caterpillar dealer inspected the tractors
and concluded that four of the five tractors could
Yield acceptable service, assuming the availability
of spare parts and good maintenance and servicing,
the fifth tractor would have to be cannibalized
for spare parts. (A2, o. 8-9),

Gros Morne Rural Development, Haiti

. This project had two components, the formation of
"groupements" (community groups) and the creation of
"health clubs" to promote preventative health care.,
Although these two components were supposed to work
hand in hand, there was little coordination. As a
result, a number of the health clubs, formed in com-
munities where the groupements were absent or weak, had
failed. It was concluded that preventative health care
was a difficult activity to undertake, and is tied to
a change in beliefs and attitudes on the part of the
beneficiaries. Thus, it was concluded that the health
clubs should only be formed after the groupements, to
benefit from the motivation and attitudinal changes
that result from pParticipation in the groupement.

(Cl, p. 33-34).

Luwu Area Develooment and Transmigration Project, Indonesia

. This project has met with numerous implementation
Problems. For example, 176km. of road were to be up-
graded by late 1978, By September 1979 nothing had
been done and a new completion date was set for 1983.
Similarly, only 28 percent of the irrigation system
construction/rehabilitation had been contracted by
September 1979, with as little as 65 percent of the
WOrX On these contracts actually completed. (El, p. 7).

y The road construction contracts were directed towards
local contractors and this has been a reascn for the
delav in project implementation. The use of local
contractors was justified on the grounds that it wculd
not only provide for the construction of the road but
would =ducate lccal contractors in road constructicn.
Of the two construction contractors selected, only
one had any experien-e in road construction. This
lack of experience was exacerbated by the project's
remote location. Heavy equipment had to pe moved from
one island to another, into an area where roads were
barely passable under cptimum conditions. (EL, p. 3-9),



There 1s a shortage of qualified irrigation system
construction contractors in the area. This is at-
tributed in part to the existence of a nearby Dutch
supported irrigation project. The Dutch project has
absorbed several construction contractors who would
have otherwise been available for the USAID-financed
project. (El, p. 14).

Second Integrated Rural Development Project, Jamaica

The designers of the Second IRDP in Jamaica realized

the importance of the timely collection and transmission
of the data required for decision making. Therefore,
they acquired the services of a consultant with con-
siderable experience in information system design.
Several months following project approval, he arrived

to work with the project staff on the design of the
information system for the project. Several factors,
however, combined to negate the usefulness of this
preliminary information system design:

- MNeither the host country project staff nor the
advisory team nad been constituted.

- Real implementation did not begin until almost a
year later, and thus the svstem had no internal
constituency to support its use.

- Actual project implementation proved more complex
than the design was capable of dealing with.

The conclusion is that significant design efforts must
involve the project staff, and must be undertaken both
prior to project start-up and at regular intervals during
implementation. As the data requirements, external
conditions, and kev actors change, changes must be made
in the svstem design or implementation. (H3, p. 26).

Vehicles required for farm plan development and extension
did not arrive until 18 months after project approvali and
6 months after the arrival of the expatriate advisory team.
This seriously limited the effectiveness of the imple-
mentation team, since farms could not be visited to
establisn farm plans (for terracing). Without farm

plans mos other activities had to be rescheduled. Ef-
fective implementation, in the view of the project staff,
only began when the vehicles arrived. Because of this
delay, one of tne first strateqgic decisions £facing the
oroject was whether to tegin lobbving for a project
extension.
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. One reason for the delay was the discontinuity of
personnel within USAID mission responsiblas for the
project. However, such discontinuity is common and
should be taken into account in project design.
(H3, p. 10, 26).

Integrated Rural Development (Guidimaka), Mauritania

. Evaluation of the project concluded that, while it
faced serious logistical and administrative problems,
more could have been done had priorities been properly
set and a little imagination used to circumvent the
problems. For example, it was not absolutely necessary
that the demonstration plots be enclosed in barbed
wire before the land was prepared for the crops. Faced
with delays in obtaining the bharbed wire, the project
should have either built "traditional" fences, or
hired labor to guard the fields. (M1, p. 24-25).

. One of the major weaknesses of the Guidimaka project
was the inclusion of too many sub-tasks. The project
attempted to do too much with too few resources
(both manpower and financial). Much of the
project implementaton delay was attributed to the

inability of the project management to set priorities

with respect to the activities included in the original
mandate. Moreover, the situation was exacerbated by
the addition of new sub-projects, tasks which were not
included in thc original project paper. As a result,
the staff in the field was overwhelmed with many
activities and confusion as to which way the project

should go. (M1, p. 18-20).

Bicol Integrated Rural Development Program, Philipvines

. If a development project is to proceed in phases,
there must be a set of logical resasons why one stage would
precede the next and there must be some objective
criteria for distinguishing among stages. For example,
a farmer organization cannot manage an irrigation
system until both the organization and the system are
completa. Since, in most cases, the initiative for
building both ccmes from the government, the initial
phases will be characterized by a dominant role for
government agencies. That role must gradually change
to Zit emerging needs. One identifiable transition
in focus will occur when the physical infrastructur s
is cempleted and work shifts “rem construction to
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operation. Another identifiable shift will be from

a subsidized water fee to that required for operating
and maintaining an independent system. Finally,
consideration should be given to both functional and
area phasing. (@gls, p. 21-25).

Abvei Rural Development Project, Sudan

. Project designers must carefully weigh the timing and
sequencing of components in an IRD project. To do
everything simult=reously will be difficult, even if
all of the concernea host government agencies appear
to be ready to start. In Abyei, not even chis con-
dition was met, and thus a phased approach should have
been attempted. However, the "action-research” frame-
work used by the project deliberately offered little
structure or phasing of the activities. Priorities
were to be established after the identification of
critica. areas (based on needs, potentials, and
external constraints). However, no priorities were
established and virtually all of the activities were
given equal importance. This led to a scattergun ap-
proach and consequently little measzsurable impact.

(PS5, o. 33, 41-42),

Arusha Planning and Village Develooment Project, Tanzania

. Proiect activities in the Arusha Project se~m to be
running ahead of the planning precess, in the sense
that there might not be much money left to fund
initiatives resulting from the planning process. The
project has S4 million for roads, $1 million for
wotable water, and $4 million for evervthing else.

It is guite conceivable that final decisions will have
been mace on how to spend the entire $9 million before
the first phase of the regional planning exercise is
completad. For =xample, though the transportation plan
has not et been completed, work on upgrading of major
roads will probablv use up the $4 million available

for that component.
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Eastern ORD Integrated Rural Development Project, Upper Volta

There was an 18 month delay in fielding the expatriate
team. This meant, for example, that the Eastern ORD
started giving out credit loans to farmers even though
the expatriate credit advisor hadn't arrived. The
loans were given quickly and carelessly. Not only were
the expatriate's experience and skills necessary, but
he was needed to monitor the program's progres:

Applied research activities were behind schedule
because of delay in fielding the expatriate team.
Further, a budgetary crisis in the UNDP prevented that
organization from providing key technical experts and
funds for the construction of project headquarters. Tt
was estimated that two years of data collection had
been lost because of the 18 mor.th delay in fielding

the team. (s1, p. 5-6).

Construction of the ORD complex was originally scheduled
to be completed in December 197§, It was later re-
scheduled to mid-1977, but the construction continued
until June 1978. Construction of housing for the expatri-
ate team was far behind schedule. Delays were due to a
lack of construction capacity in Upper Volta and the
extreme difficulty of obtaining construction materials
and equipment in a timely manner. (On the other hand;
vehicles, equipment and commodities to support the ORD
activities were delivered more or less on schedule).
(81, p. 5).
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DIFFERING AGENDAS

The individual or institutions participating in an
integrated rural development project at each stage of the
project cycle (project identification, desiga, implementation,
and evaluation) are likely to have different purposes and
agendas. These differing agendas may not, either singly or
collectively, place the highest priority on achieving proiject
goals. Organizations put primary emphasis on increasing .
their size, power, and control, and their internal incentive
systems are formulated in accordance with these motivations.
Individuals, similarly, have agendas that reflect their
professional and personal goals. For example:

. Donor agencies receive pressure for quick results
from their political sponsors (who generally have
a time horizon that corresponds to their term in
office). As a result, the projects that receive
funding often have overly optimistic designs
which cannot serve as a realistic basis for
implementation;

. USAID missions are often more concerned with
developing new projects “han with implementing
those that have already been approved;

. For professional and personal reasons host country
professionals will be oriented to obtaining a
position in the capital city, rather than wo:king
in an isolated rural area for a long period of
time. Similarly, expatriate staff generally view
three years as the maximum time they should spend
in a single project;

. Technical assistance specialists may spend time
on their own pet projects, such as collecting data
for dissertations, research reports, etc., at the
expense of fulfilling their implementation res-
ponsibilities; ard

. Certain individuals or institutions may not be
in agreement with the strategy or focus of the
project. For example, they may not agree with the
selection of the target group, or with the mix of
activities being undertaken.

Aside from documenting the existence of differing agendas
and their effect of project implementation, an investigation
of the use of incentive systems to modify that behavior in a
positive fashion would be useful.
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PROBLEM MANIFESTATIONS

Provincial Area Development Program, Indonesia

For a project design to be implemented
behavior of the individuals within the
be reliable. Thus, the incentives for
in a certain way must be stronger than
porting other behavior patterns. Many
can influence performance incentives.

as planned, the
organization must
the people to act
pressures sup-
different factors
For example,

inadequate salary levels (which make two or three jobs
necessary) can introduce conflicting loyalties, lower

organizational commitment and decrease
on the job.
can actually provide disincentives for

the time spent

In other situations, management procedures

performance.

For example, in Aceh, responsibility for a vehicle is

often given to one person.

This identifies the person

accountable for the vehicle's condition and thus

simplifies management. However, when this assignment

is combined with certain financial management procedures,
it rewards people for non-performance and it can penalize
them for behaving as desired. That is, when the respon-
sible staff member receives, in cash, a standard monthly
allotment to cover the cost of gasoline and routine
maintenance, there is an incentive not to make frequent
Visits to isolated rural areas becalse this increases
gasoline costs and raises the probability of minor
repairs and other maintenance. Since anything over the
allotment must come from the civil servant's own pocket,
such a performance can be an effective deterrent to
delivering services to rural areas, monitoring field
activities, or incorporating villagers into project
decision making. 1Increasing administrative capability
for poverty-focused rural development thus requires the
replacement of disincentive systems with rewards for
undertaking bottom-up, integrated action to assist poor
villagers to improve their welfare. Moreover, a
necessary step in improving capability is targeting
general types of staff behavior and examining existing
incentive systems which either support or discourage
such behavior. Supportive incentives might then be
reinforced or expanded, whereas disincentives might be
discarded or suppressed. (F4, p. 20-21).
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Vihiga/Hamisi Special Rural Development Program, Kenya

Thaba

Government of Kenya objectives with respect to the
Special Rural Development Program (of which Vihiga
was one aspect) changed during the life of the
project. However, USAID failed to reassess its own
position with respect to the project in the light of
the government's change in priorities. (I3).

As initially designed, the SRDP program was to expand

by creating similar development programs in other
regions of the country, based on the experience gained
from the first projects. Shortly after the inauguration
of the program this plan was abandoned by the GOK when
it was realized that the government was injecting a
large amount of its resources into a relatively small
portion of the rural area, and that there was little
possibility of replicating the experiment elsewhere.

As a result of this realization, persons at high levels
who originally were opposed to the project gained more
influence and the thrust of rural development implemen-
tation was shifted to a higher level. The attitude
towards the SRDP projects was to let them run their

due course while trying to learn as much as possible
from them. The shift in policy was partially responsible
for the lack of critical staff and resources that was
later faced by the project. (I10, p. 5-6).

Bosiu Rural Development Project, Lesotho

Bicol

In order to attract good quality Basotho, the Thaba Bosiu
Project paid one pay grade higher than the Ministries.

Thus, it took some of the gocd people from the Ministry

of Agriculture. This left, however, that ministry even more
under-staffed than before the initiation of the project.

(J2, p. 47).

Integrated Rural Development Program, Philippines

In examining a project one must ask "are there incentives
for cooperation between the actors in the project?" 1In

the Bicol all donor funds flowed to one agency. "Incentive
allowances" for cooperating agency personnel were disbursed
as counterpart funds by the project. Thus, one organiza-
tion became a provider of money to the personnel of other
organizations. However, the provider had no natural orga-
nizational incentive to distribute those funds. Con-
sequentl, cne of the most eligible line items for budget
cutting in times of retrenchment was the incentive al-
lowance, since those who henefited from it had no organi-
zational bhase within the project. This arrangement did
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not support the morale of those cooperating agency
personnel who were attached to the project since

they were placed in a position of being beggars vis-
a-vis the project. Yet, is it realistic in a time

of budgetary retrenchment to expect administrators

to channel their funds and personnel into an integrated
project which primarily benefits another agency, and

a better funded agency at that?

Rural Development Project, Sudan

Within any IRD project there will be a number of actors,
each of whom has his own differing agenda. These agendas
may not, either singly or in combination, place the
highest priority on achieving the project's goals. With
respect to the Abyei Project there were a number of actors:

USAID/Khartoum was divided into two groups, neutrals and
antagonists to the project, depending, in part, on
individual attitudes to other actors involved in the
project. Originally, the Abyel Development Project was
appealing to USAID/Khartoum because:

- The mission in Sudan was newly established and the
project promised national visibility and an opportunity
for rapid start-up.

~ The low budget avoided delays in the USAID/Washington
approval process. At the time, projects funded ’or
less than $500,000 were authorized for mission
approval.

However, because of the high visibility, the prof-ct
received greater attention than its size and fun.'.g level
would normally have warranted. The politicized setting
meant that the project was causing USAID/Khartoum and
USAID/Washington more trouble than it was worth, and

more attention was being given to it than to pr _ects

that w2re much larger in scale.

The Abyei Project was implemented by a U.S. university-
based development institute whose trad._tional role was
one of providing high level advisory services to devel-
oping country governments. Abyel was the first attempt
by this institute to become involved in field level
rural develooment implementation. There were differing
views within the institute, however, on whether this was
its appropriate role. The Project Coordinator's view
was that such grass roots development was the more
relevant approach. Other members of the institute staff
saw the Abyvel project as merely a single proiect, on the
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periphery of the institute's activities. The result
was an ambivalence which contributed to the lack of
support to the project by the institute. The institute
did not undertake similar projects elsewhere, nor did
it make a long-term investment to develop in-house
capabilities in logistics or personnel recruitment.

The team fielded by the institute were relatively
inexperienced, and their attitudes to the project
depended on their nersonal nercentions and relation-
ships with the Proiject Coordinator (who operated from
the headquarters of the institute in the U.S5.). One
adverse effect of their deference to the Project
Coordinator and the institute was that it limited their
own initiatives. Thev expected to receive guidance and,
because the decision making authority was so far away,
it was never received.

The Sudanese volitical catron of the project, one of

the most significant leaders of the project's vrincipal
beneficiary group, the Ngok Dinka, pushed the project
through. However, he envisioned a much greater effort
than was ultimatelry created, and consequently used his
influence to trv to have more attention focused on

the project than its funding level justified. The

project became politicized, and this became a divisive
rather than a unifying factor in conditioning the respcnse
of facticns and intarest groups among the beneficiaries.

The Sudanese field team was composed almost exclusively
Oof YNgok Dinka, and it was the interests of that ethnic
group which they were promoting. Moreover, though

the project's strategy focused on "action-research, "
the Sudanese staff were more concerned with the action,
than with the research

The beneficiaries wer» ‘vided into two groups, the

Ngok Dinka, a Niloti: - _.be, and the more politically
advantaced Messirva Humr, Arabic-speaking pastoralists.
The conilict between :he “wo Sroups nas become increas-
ingly viclent, as zhe noma Messirya move south in
Search of rpastu a - The Dinka saw the proiect
as & means of r 1ng the sxisting economic and Social
imbalance. The r7a 7iewed the project as primarily
bereiiting the Dink

s
b
Q

. Thourh the orojec= was orimarilyv designed
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to address the needs of the poorest and most disad-
vantaged elements in the population (the majority of
whom were Dinka), it was also supposed to benefit the
entire rural population of the Abyei area, including
the Messirya. The result of this conflict “etween
ethnic groups is that staff mobility and commitment to
extension activities have been restricted, with the
Dinka staff being generally unwilling to travel to
areas controlled by the Messirya, and the opposition
of the Messirva and its supporters to the project.

The provincial authorities viewed the project as a
"national” rather than a "provincial” agricultural
project, especially given its high level of political
sponsorsnip, political visibility, and 'special" status.
The organizational features that were developed for the
project fell outside the normal administrative channels.
Fcr example, the technical staff assigned to the
project were seconded from central ministries, and
project funds were provided directly to the project
without disbursement through the provincial govern-

ment. (This occurred after some initial difficulty
in gaining the release of funds for the project from
the provincial level). Moreover, from the perspective

of the provincial authorities, the integrated rural
development approach of the project is little under-
stood. The local administratrive norm is one of
functionally discrete activities, such as mechanized
farming, with little integration of social service
deliverw. Finallv, the distance and pPhysical isolation
of the project from the provincial government has been
a major barrier to communication, and consequently

To zoth understanding and support for the project.

The provincial government, since it was controlled by
the dominant Arabic-speaking ethnic groups, was more
concerned with the obvious lack of benefits going to
the Messirva, than was the Project staff, and this

was also a source or contention. 1In sum, the Abyei
Project was launched in a manner that effectively
pvvassed the orovincial administration. =Zfforts :to
corrzact this situation later dig not succeed secause

no incentives existed to attract provincial supcor:.
Credit for project success would not accrue zo the
drovincial government, and the officials there perceived

& Nigh risk of Zailure in *the project.

For the natinnal level 20licv nmakers the Abvel prolect
nad a symbolic rols 19 support cf a national policyv of
solidari<y and unificatian between the northern and
scuthern zarts of the ccuncrv. However, it could not
reasonanly te eupectad trat such a small oroiect weould
receiva the continued Attenticn of very hizh leved


http:receiee..t..ue

91

government officials (in this case 3 ministerial level
committee). Once the project was launched, funds
released, staff assigned, etc., the amount of support
available from the national level inevitably declined.
National level economic constraints, especially the
worsening balance of pPayments situation have diminished
the importance of rural development projects such as
Abyei. 1Instead, more attention is being given to
increasing the production of cash crops. As a result,
Sudanese manpower and financial resources are being
concentrated in the "modern" agricultural sector,
leaving the Abvei Project with staffing problems and
funding delays.

Within the Ministrv of Agriculture this conflict is

more pronounced. The mechanization advocates within the .
Ministry saw the export crop mix (which generally requires
mechanization) as the solution to Sudan's agricultural
problems. For them, the reason that Abyel is poor is
that it does not have any mechanization. On the other
hand, traditional agricultural advocates within the
Ministry argue that there ars some places in Sudan,
including Abyei, where mechanization is not feasible
for environmental, cultural, or economic reasons.

This ambivalence has affected the funding levels,
commitment, and political support available to the
project Zfrom the Ministry. (P3).

Eastern ORD Integrated Rural Development Project, Uoper Volta

A good deal of the technical assitance provided under
the university contractor to the Eastern ORD project
consisted of PhD candidates who were also collecting
information for their dissertations. The conflict
of objectives (project needs vs. dissertation needs)
was illustrated by the large socio-economic survey
undertaken bv the contractor. The survey was long
and very complex, and it was difficult to perform
timelr analvsis szo as to benefit short and medium-
term project sion making. Rather, the survey
served the needs of the graduate s*tudents znd the
university by or viding a data base that could be
tapped Ifor Zuture research on campus.

[oN]
D
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When USAID contracted with a university to implement
the Eastern ORD project, they expected to obtain a
staff of university professors. Instead, the univer-
sity "bodyshopped" it. In some cases they got ex-
perienced people who had had no affiliation with the
university. In other cases, they got people without
the experience but having relevant education. This
led to some resentment on the part of USAID and the
host country. It was felt that the univarsity:

- Was more interested in obtaining a budget source
that could be used to support an international
center on the university campus, with plush offices
and modern buildings for the professors.

- Was more interested in obtaining a source of survey
data to build up a data bank for the use of the
university and its graduate students.

- Was using the Eastern ORD to "finish off" graduate
students.

- Was using the Eastern ORD for "academic patronage,"
creating jobs for people that were "around" the
campus (including not only students and professors,
but also professional associates). t was sometimes
felt that the availability of a candidate to do a
study was more important in the initiation of the
work than the existence of a felt need for the
product by the project stafsf.

ALLEVIATING THE PROBLEM - INCENTIVES

Gros Morne Rural Development Project, Haiti

Gros Morne staff are permitted and expected to play a
role in the direction of the project. No major
overational decisions are taken without prior staff
discussion. The agricultural agents, in particular,
are racogrized as being in the best position to judge
the project's progress and oroblems. Weekly stafft
meetings have teen established expressly for this
purpose. This system has made for a dedicated and
responsible stafs. Secondly, since these staff
members are in the f£ield on a reqular basis, they
commanc more ancd better information on the project's
impact than anvone else involved. The success and
Slexibility of “he prciject is ultimately based on

the availability cf this feedback from the s=aff.
(Cl, . 37-33).
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Provincial ’..ea Development Program, Indonesia

High level government officials saw the PDP program
as a grand experiment that might either succeed or
fail. The bottom up emphasis in planning and targeting
benefits to the rural poor were seen as novel and
experimental components in the project. However, as
one moved down the government hierarchy, perceptions
as to the experimental nature of PDP as compared with
other government programs became less clear. At some
lower levels, PDP was not viewed as experimental at
all, but rather as a source of new funds with which
to expand existing programs.

Experimentation will be relatively more expensive due

to the need to provide comparative information on the
benefits and costs of alternative approaches, as well

as the higher level of risk involved. Therefore,
experimentation will not occur to a significant extent
in the PDP programs unless incentives for it are
Created. At the present time the opposite is the case.
The Regional Development Directorate insists on detailed
blueprints on how monies are to be spent, and USAID,

Oy withholding decisions on whether to reimburse for
sub-project activities until after they are implemented,
discourages risk-taking/experimentation in PDP activities.
(F5, p. 33-37).

Vihiga/Hamisi Special Rural Development Program, Kenva

The Vihiga project did not have a flexible system of
promotion geared to performance in the field. There
were rigid educational qualifications for jobs at

every level ard the only way to rise within the system
was to return to school and obtain the needed certifi-
cate or degree. Even then, only a very small proportion
of t.ae available positions in agricultural eduvcational
institutions went to the upgrading of outstanding field
personnel. There was no way that an emplovee could
qualiiv £5r a higher position bv his experience of per-
formance on the job. Consequently, there was little
encouragement for anyone to do more than a minimum amount
of work. (10, p. 10-11).
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INVIZRNO, Nicaragua

Bicol

The INVIERNO experience demonstrates that the use of
high salary levels to attract qualified national
professions can result in high quality performance.
The argument was thus made that, instead of govern-
ments contracting loan-funded expatriates to assist
in implementation, a competitive salary structure
combined with an appropriate personnel system can
attract the quality national staff that will be more
culturally attuned to the needs of the area and
possibly less expensive as well. (N3, p. 164-165).

INVIERNO's personnel system combines a competitive
salary scale, a liberal benefit package, and an
effective system for the selection and promotion of

the personnel from within the organization (including
six month employee performance evaluations). The
attractive pay has helped bring persons to INVIERNO

with substantial academic training and prior work
experience. In turn, these people have tended to stay
at INVIERNO due to the professional stimulation provided
by the institution. (N6, p. 41).

Integrated Rural Development Program, Philippines

The Program Office of the Bicol River Basin Development
Program (BRBDP) provided several services to the regicnal
offices of the line agencies which encouraged their
cooperation:

- The Program Office facilitated communication between
agencies. Information obtained at the Program Office
and at development program meetings improved the
chances of individual line agencies and government
organizations succeeding at their own projects.

For example, a governor could leara which roads were
being built bv national agencies and then coordinate
smaller provincial projects with them.

- Credit Zor successiul projects could be claimed 3%
more than one agency, as wa2ll as by political bodies
within the region. Since each entity would provide
a part of the input, each could ciaim responsibility
for the successful project. Similarly, the burden
of failures could be diffused, or shouldered bv the
Program OZfice, which in turn could attribute it
20 "inadequate coordination."
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- Line agencies could justify their funding requests
under the "integrated planning" rubric, and thus
stood a chance of increasing their budget, claiming
that a project had to be undertaken in order to
complement another agency's project.

= In preparing budget requests, the technicians in the
regional offices of the line agencies could obtain
the assistance of the regional planners in the BRBDP
Program Office. The planning function provided by
the Program Office was a free good for the line
agencies, which would otherwise have had to rely on
their national offices for this service. However,
while the national offices were far removed from
the rural reality, the Program Office provided a
local staff of competent social and economic plan-
ners, more in tune with the needs and constraints
of the area.

The BRBDP, however, had to assure the line agencies that
it would not become a major rival for funds. TIncreased
staff size and budget would be viewed as a threat to
the resource base of the line agencies. Especially,

a shift in BRBD? focus from planning to pvoject imple-
mentation would have been viewed with concern by the
line agenciss. Thus, over the long run, an integrative
agency such as the BRBDP can cnly act as a coordinating
and planning bedy. Its ability to coordinate may be:
strengthened if it must sign off on line agency plans,
but actual project imolementation must be left to tlose
line agencies. Otherwise, they will not cooperate.
(218, o. 10-14).
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MANAGING TECHNICAL ASSISTANCE

Generous amounts of short and long-term technical as-
sistance are usually built into donor-funded integrated rural
development projects. The process of managing and structuring
such assistance wher a multidisciplinary team is involved is
a complex and often ignored issue. As a result, inappropriate
technical assistance is frequently given to IRD projects, and
that technical assistance that is provided is often not used
effectively. The kKey operational problem is how to most ef-
fectively structure and manage this technical assistance.
There are four basic stratagies for providing technical
assistance:

The individual (personal contract) strategy,
whereby the funding agency makes contracts with
specific individuals;

. The academic strategy, where the contract is made
with . university which may, or may not, use its
own staff in the field;

. The "bodvshop" Strategy, where a pri-ate company
buts together a team of individuals who mayv ke
complete strangers to one another and dispatches
them to the field, but subsequently provides only
the basic logistical and administrative support
necessary and does not get involved in project
inp ementation; and

. The "management tesam" strategy, where the team is
headed by a starf professional and the home office,
besides providing logistical and administrative
support, becomes actively involved in field team .
management ard project implementation.

Zach of these strategies has certain advantages or
disadvantages with ~@spect to the others, and the appreopriateness
O an incdividual approach mayv depend a great deal cn the nature
omplexicy of the project, and the tvoe of position to he

essed in the IRD research on

NOrX<T-rers Tecnnicai as

€ MOsSt aprropriate
3 on long-ter

3
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. The functions of short-term technical as-
sistance, and their interactions with both the
long~term TA team and their counterparts; and

. The changing needs with respect to technical
assistance through the life of the project.

PROBLEM MANIFESTATIONS

Subtropical Lands Development Project, Bolivia

. The Project Paper for the Subtropical Lands Developnent
Project called for technical assistance to the Instituto
Nacional de Colonizacidn (INC) in the form of a resident
adviser. However, despite protracted negotiations with

several candidates, the position was never filled.

high salary relative to GOB standards, the fact that the
position was to be financed by loan rather than grant
funds, and the cumbersome contracting procedures of both
AID and the host government, combined to undermine the
effort. Similarly, the lack of a master mechanic led

to problems of machine maintenance and an inability to
keep several pieces of heavy equipment assigned to the
Project operational. Though at least one ocutstanding

candidate was identified, his U.S. 51000 per month

salary requirement was higher than that of the Director

of the Instituto Nacional de Colonizacidén, and thus
rendered him unacceptable. (A5, p. 8. 13).

Second Integrated Rural Development Project, Jamaica

. It is costing roughly U.S. $100,000 per person-year for

long~-term technical assistance to the Second IRDP in
Jamaica, and U.S. $9,000 per person-month for short-
term technical assistance. However, there was a

substantial underestimation in the Project Faper of the
unit costs of U.S. based technicians. The Froject Paper

allewed for U.S. $60,000 for long-term TA ard U.S.

for short-term TA. Partially as a result of this, the

technical assistance provided to the project was

substantially less than that planned (13 person-years

instead of 25). (H3, p. 9).
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. The inability of USAID to place a Project Officer in
the mission in Kingston (due to personnel ceilings)
meant that many of the administrative duties entaileu
in supervising the Second IRDP becane the responsi-
bility of the Rural Development Officer. However,
since that person had a full slate of other duties,
he was unable to devote the amount of attention required
to the project. Consequently, the responsibility for
many of these administrative matters was passed to the
technical assistance team leader. While this relieved
the burden on the USAID staff, it prevented the team
leader from fulfilling his technical duties, either
as the soil conservation or extension adviser, as
anticipated in the Project Paper. (H3, p. 8-9).

Vihiga/Hamisi Special Rural Development Program, Kenya

. The USAID technical assistance to the Vihiga Project
in Kenya suffered from a lack of administrative guidance
and organization. No continuing advisory staff were
at the project site during the first vear of implemen-
tation. Rather, there was only a series of short-term
contract technicians who passed through the project area
with little opportunity to gain a meaningful under-
standing of the project‘'sprogress and objectives, or
to develop a working relationship with the government
personnel assigned to the project. Attempts to recruit
qualified full-time technicians who were familiar with
the project were unsuccessful, primarily because the
typical USAID contract provided no assurance of continued
employment or participation in civil service retirement
benefits. (I10, p. 69-70).

. After a year of unsuccessful attempts at staffing the
Vihiga Project with individuals under personal services
contracts, USAID decided to award a contract to an
American university. The university selected, however,
had no ,rior experience in development. Presumably
the intention was to assist it in developing a capacity
to handle such contracts. However, the university had
a great deal of difficulty in recruiting t! needed
personnel. USAID assisted in locating a chief-of-party
and marketing adviser, and hired two other technicians
through another contractor. The university, in the end,
provided only the extension adviser. The inability of
the university to handle the adminigtration of the project
(including paying salaries and making reimbursements
within a reasonable amount of time) aggravated the
situation, adding to the burden of the chief-of-party
and distracting from his primary duty of monitoring the
pProject's progress. (I10, p. 71)



100

An evaluation of the technical assistance provided to
the Vihiga project made the following observations:

= Donor personnel helped to alert government personnel
to the value of pilot testing and pointed out the
value of more general planning and programming
techniques. A major contribution of the field team
was their development of a simple empirical survey
and data analysis system. Also, because they: are
scarce skills in Kenya, farm management and market
analysis and labor-intensive road construction were
useful contributions by the technical assistance
team.

- The substantial and costly input of temporary donor
consultants had, on the other hand, relatively 1little
impact. Their advice was sound, but the time
constraints and their limiteg knowledge of the area
undermined their efforts. They were not around long
enough to translate their recommendations into
feasible projects. The recommendations of several
advisers on marketing, for example, only took root
because a resident expert was there to do the es-
sential adaptation and follow-up in the field.

(I6, p. 16-17).

Abvei Rural Development Project, Sudan

The use of a university-based development institute

as implementor implied that a link to faculty research
network was established that could be enlisted to assist
the implementation of the Abyei Project. In reality,
the faculty research network was not realized and short-
term assistance was recruited either externally to the
university or from among students. Further, the grantee
was inexperienced in recruitment and procurement, and
chose whoever was available and willing to go, with a
limited review of the existing resource pool. The
temporary (non-affiliated) staff sent to the project

was a handicap to field management in terms of both
turnover And their lack of previous experience with

the home office. Moreover, the grantee was hesitant

to give discretion to temporary field staff. Since

the grantee was seriously constrained by the resources
available for staff salaries, the personnel recruited
frequently nhad limited technical experience. The reward
system for staff was ambiguous and may have tended to
reward research at the expense of action. Finally, a
personnel recruitment capability was never built up

by the grantee since it never saw itself as a long term
implementing organization. (P6, p. 40-41).
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The long-term technicians recruited by the grantee were
well motivated but inexperienced in IRD project imple-
mentation. Most had specific training and interests
(e.g., animal traction, agricultural machinery, nursing)
that prepared them for only a part of their broad res-
ponsibilities. Though institutional backstopping and
short-term assistance can partially compensate for such
limitations in long term staff skills, the timing,
quality, and relevance of the short-term technical as-
sistance provided has not been sufficient. Guidance to
the field team was personally supportive but
non-specific in terms of assessing plans and performance.
(P3, p. 6-7).

In the Abyei Project, the distance separating the home
office of the implementing institute and the field team
adversely affected the quality of that project's manage-
ment. The development Strategy applied at Abvei was at
times viewed differently by the field team and the
project coordinators in the home office. This distance
and lack of communication exacerbated che varying inter-
pretations of what was important, the order or priority
of certain actions, and what was expected as the project
developed. The inaccessibilityv meant that the field
team received little guidance or control from the head-
quarters in the U.S. However, in Che project the home
office assumed responsibility for definition and
coordination of basic project strategy. Though total
abdication of responsiktility by the home office to the
field is not a satisfactory approach, the model emploved
in the Abvyei project was equally unsatisfactory. Too
many kev operational decisions were made away from the
field, while some critical policy decisions were never
dealt with or were resolved in an ad hoc fashion. Clear
lines of decision making need to be established between
a home office and its field team, particularly when the
home office assumes the responsibility for defining

and coordinating the project strategy. (P6, p. 23, 32).
The management and monitoring demands posed by the
"experimental” nature of +he Abyel Project were Toorly
suited to the Operating Program Grant (OPG) framework
under which the contract was awarded to the university-
basaed develcpment institute which implemented

it. the OPG is designed to minimize USAID's manage-
ment role, while allowing a PVQ, contractor, or universitv
€O carry out known activities in which it has a proven
track record. The Abyei Project, however, was a hignh-
risk oroject and =he contractor had almost no prior

inmplementation axperience relevant to the situation.

Aas difficulties arose, the 0OPG framework did not orovide
accountability to the degree that USAID cdesired or
sXpectad. (25, p. 32).
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Arusha Planning and Village Development Project, Tanzania

An evaluation of a previous USAID project undertaken

in the Arusha region identified difficulties inherent
in the provision of technical assistance to development
projects which had to be considered in the design and
implementation of the Arusha Planning Project. These
problems included:

The expatriate staff and their counterparts tended

to apply different standards when judging the per-
formance of expatriate technical assistance. The
Tanzanians tended to stress the ability to communicate
(language facility indicates both commitment and
effectiveness) and interaction with local organiza-
tions and individuals, whereas the expatriates stres-
sed technical competence.

The Tanzanians wanted a voice in the choice and
evaluation of the expatriate personnel (especially

for decisions on contract renewal); Tanzania govern-
mernt officials were often not familiar with expatriate
job descriptions.

reasons for personnel decisions by the expatriate
team were often not communicated to the Tanzanian
project staff, and the dacisions were subsequently
misinterpreted. ,

Report sharing between the local and expatriate

staff was minimal.

There was a need for a chief of party with planning/
management/administration expertise, and not just
technical skills. Technicians seldom have either

the skill or the personal inclination to involve
themselves in the procedural matters required to
manage a team. The only advantage of having a
technician as team leader is his ability to counteract
resistance to priorities on technical grounds. But
in a multidisciplinary *“eam this advantage is limited
to only a minor portion of the activitv. (Q2, p. 8-9,
15-16).
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Siliana Rural Development Project, Tunisia

The health project designed as part of the Siliana IRD
Project involved the construction of a hospital and the
placement of a three person medical team to train para-
medical personnel to address, at leact partially, the
problem of a lack of doctors in the project area. The
pbroject was never implemented. The technical assistance
team never showed up because contracting for the team

ran into procedural snags in Washington. An American
consultant did, however, make several trips to Tunisia

to confer with the Tunisians about architectural designs.
Since there were already several understaffed dispensaries
in the project area, and training was obviously the
critical need, the concern about construction and not
training was misplaced, to say the least. The lack of
follow through in providing the medical team, made the
technigal assistance given to hospital construction ruite
irrelevant. (R4, p. 57).

Eastern ORD Integrated Rural Development Project, Upper Volta

When AID chose a major university to carry out the
Eastern ORD project, they were expecting to get a

staff of experienced professors. However, the univer-
Sity recruited some of the staff from outside the
university, and gave the other positions to recent
graduates. The absence of experienced university staff
on the project implementation team led tO0 some resent-
ment on the part of USAID and the Eastern ORD. The

use of graduate students for shor: term technical

assistance fostered the belief on the part of the donor
and host country that the university was more interested
in "finishing off" graduate students, including getting
them access to the data they needed to do PhD disserta-
tions, than in implementing rural development. As a
result, both AID and the Eastern ORD decided not to
continue with a university for the second phase of the
project.

Research was supposed to be a major component of the
Eastern ORD project, if not the main objective. But the
expatriate staff, with the exreption of the acricultural
produ;tion economist, all enced up taking on operational
Positions in the ORD structure. Though this has the
advantace of more closely involving the team in the

work of the ORD and thus increasing their short-term
LAPACt cn programs, it interfered with their research
responsitilities. This was 2specially true of the
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marketing economist, who functioned as the expatriate
team leader and as head of the Economic Analysis and
Planning Bureau and as a result had no time to do
marketing research. The marketing constraints faced
by farmers in the project area (which turned out to
be critical) were not, as a result, resolved.

(S9, p. 6).

An audit report on the Eastern ORD project noted that
the average cost of a U.S. adviser is currently about
U.5.5137,000 per year. Thus, it concluded, using
expatriates to £ill local staff positions is not the
best possible use of scarce project resources. A
project is justified only to the extent that it trains
counterparts to take it over upon completion. (S1,

p. 3).

Shaba Maize Production Project, Zaire

Within the team management strategy, three types of
short-term technical assistance can be distinguished:

- Potential candidates for long-term positions on
the implementation team who spend four to six weeks
with the project. This serves as a useful testing
mechanism for personnel, though it does not generate
a usable product for the field team. Experience
with the North Shaba Project has shown that this
mechanism should not be used unless the successful
long-term placement of the individual is substantial-
ly greater than 50 percent.

- Specific problem-oriented technical assistance on
issues affecting one or more of the project's sub-
systems. It was felt in the North Shaba Project
that this type of technical assistance had not been
utilized to its fullest potential, nor as early in
the implementation process as it should have been.
Another problem was a resistance to and distrust of
outside "experts" on the part of host country na-
tionals and some expatriate staff members. Short-
term technical assistance specialists are very
expensive. An individual consultant's salary and
exXpenses can easily exceed 510,000 per month. Such
an expense is justifiable only i1f the long-term
technicians can translate the results into a program
that the staff can implemen=.

- Visits by home office reperesentatives to assist with
project manacement. This has been useful in crisis
Management, strengthening field/hcme office dialogue,
sustaining t2an morale, and oroeviding an overview

of the project's implementation. This technical as-
sistance has not seen anle +o supstitute for the
rack ci permanent fieléd personnel for specific sub-
s¥Ystem ceficiencies. (U3, 2. 61-63).



105

In the North Shaba Project, it was originally envisioned
that the U.S. chief-of-party would provide technical
backstopping to a Project Monitoring and Evaluation Sub-
system. This subsystem was intended to provide an on-
going monitoring and evaluation function internally
within the project, and would have served to coordinate
the activities and direction of the various subsystems.
However, this was not the case because of the excessive
time and effort required in administration and manage-
ment within the project management unit. Occasional
short-term assistance proved inadequate in keeping this sub-
system on track and providing the necessary analytical
backstopping to produce useful reporting. (U1, p. 7).
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COUNTERPART SHORTAGES

IRD projects almost never have a full complement of host
counterparts to work with short and long-term expatriate teams.
The result of these shortcomincs is that a project must proceed
more slowly than originally planned, or that the expatriate team
takes on more implementation responsibilities than expected.

In any case, the critical capacity building and technology
‘transfer functions of the technical assistance are lost, greatly
reducing the chances chat the project will be sustainable when
donor assistance is withdrawn.

The main reasons for the problem are that many developing
nations do not have the trained manpower to fill project
positions, or may not have the recurrent budget funds to pay
their salaries and provide the necessary supporting services.,
Often, filling the project slots has meant the withdrawal
of skilted manpower from other jobs where they are also
desperately needed.

The first research priority is to document the counterpart
shortage problem. Following that, research will be done on
methods of overcoming counterpart shortages through, for example,
long-term or on-the-job training, or by increasing the use of
pararrofessionals.

PROBLEM MANIFESTATIONS

Second Integrated Rural Development Project, Jamaica

. The original Project Director was the Senior Conserva-
tion Officer for the Ministry of Agriculture. The IRDP
constituted only a part of his responsibility and
the MOA would nut relieve him of his other tasks nor
permit his full-time transfer to the project site.
Eventually, he h:d to be replaced by a full-time IRDP
Project Director, one with management, rather than
technical, skills. (H3, p. 11).

Arusha Planning and Village Development Project, Tanzania

. An evaluation of a previous USAID project undertaken
in the Arusha area identified difficulties inherent in
the expatriate-counterpart relationships which had to
be considered in the design and implementation of the

PREVIOLC PAGE BLANK
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AP/VDP. These problems were traceable to the nature

of the expatriate-counterpart relationship itself,
rather than to the personalities of the people involved.
The problems identified included:

- A tendency on the part of the expatriates to treat
the Tanzanian staff more as trainees than as pro-
fessionals. The underlying rationale of the ex-
patriate presence is the transference of skills from
"the more equipped to the less equipped." Moreover, the
counterpart interaction tends to be modeled on the
craftsman-apprentice relationship. However, the
counterpart staff desired to be treated more as
professionals than as trainees. The problem could
be partially overcome by screening during recruitment
and sensitizing expatriate staff to the needs of the
counterparts.

- The criteria and choice of participants for training
in the United States was often unknown to field
staff when selection was made in Dar es Salaam.
Moreover, participants in this training sometimes
switched majors or were not trained for project-related
work. It was therefore recommended that participant
training be programmed as an integral part of project
activities. Moreover, a prior on-site experience by
participants, their selection by field staff, and
the creation of complementary on-the-job, on-site
workshops is desirable in an effective training
strategy. (Q2, po. 9, 26-29).

-

Siliana Rural Development Project, Tunisia

Management of the Siliana Project was to take advantage
of existing government territorial and administrative
structures. However, not a single extra cadre was added
to any Tunisian service for the implementation of the
project. In fact, many of these services were operating
below their assigned strength during the course of the
project. (R4, p. 9).

In order to avoid having expatriates collecting data
for social research in Siliana Province, a dozen
Tunisian social scientists, administrators, and USAID
members were formed into a Social Science Research
Committee and entrusted with the responsibility for
designing the appropriate instruments of data collection,
analyzing the results, and disseminating them. However,
these Tunisian committee members were already over-
burdened with other responsibilities and, as a result,
the Social Science Research Committee held only one
meeting. (R4, p. 12).

i
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Eastern ORD Integrated Rural Development Project, Upper Volta

. The lack of counterparts was a serious problem for the
members of the Eastern ORD expatriate team. Each team
member was to receive a counterpart. Some got them

in the first six months. Others didn't get them until
the last six months of their three year tour.

. The audit report of the Eastern ORD project noted that
the average cost of a U.S. adviser is currently about
$137,000 per vear. Thus, using expatriates to fill
local staff positions is not the best possible use of
scarce project resources. The project was justified
only to the extent that it trained Voltaics to take
over the project upon completion. (S1, p. 3).

Community Based Integrated Rural Development (Mahweit), Yemen
Arab Republic

. One of the main reasons for the failure of the Save
the Children Project in Mahweit was the inability of the
project to recruit and train at least one senior Yemeni
counterpart for either the Director or the Program Manager
position. Consequently, a predomirantly expatriate
character developed around the project. It became
"the American project." This left it open to criticism
by groups within the community that were not sympathetic
to its objectives or activities.

- Without senior Yemeni staff (or central government
counterparts) problems related to communication,
cultural/political sensitivity, and official contacts
became more serious. (T2, p. 6).

- The infrastructure component, for example, while it
targetted upon important needs, displayed lack of
judgment with respect to what commitments to avoid
and thus became seconded to political pressures.
Further, the infrastructure component developed
in an ad hoc manner, divorced from real
Or potential central government planning and resource
commitment. (T2, p. 13).

- The project was supposed to last 10 years and the
expatriate staff were not supposed to be phased out
and replaced by Yemenis till the end of the fifth
year. Two senior level Yemeni "counterparts" had
been identified, but were sent to study at univer-
sities in the U.S. (T3, p. 2)
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- One question raised in the final evaluation con-
cerned the requirement by Save the Children that
these senior counterparts be bilingual. USAID's
evaluation felt that this requirement was unnces-
sary. SCF felt that the requirement was needed
since these people would take over for the expa-
triate staff in everything, including dealing
with USAID and the SCF home office in the future.
(T3, p. 12).

North Shaba Maize Production Project, Zaire

The turnover of staff assignments in the project has
been recognized as a potential constraint to project
implementation. Just as expatriate staff tend to
regard three years as a maximum period for assignment
in the project area, Zairois staff with long term
career interests in the Department of agriculture share
a similar perspective, for some of the same reasons
(isolation, absence of urbar amenities, lack of ctntact
with professional colleagues outside the project, etc.)
(U3, p. 31).

The complement of staff provided to the project by the
Department of Agriculture has been young and inexperienced.
This meant that a considerable amount of the initial
project time had to be spent in training the new staff

and exposing them (sometimes for the first time) to the
rural development enviromment. Further, the concepts

and de' 2lopment strategy expressed in the Project Paper
were ° familiar to the new staff, and contrasted sharply
with ' A activities in other projects. (U3, p. 32).

Assignments in the capital remain the surest way to
protect and advance one's career in the DOA. Being
posted in a remote project, such as Project North Shaba
can be seen as a setback, especially given the political
unrest in the area, which further reduces the desirabil-
ity of an assignment there. (U3, p. 33).

The expatriate staff of the North Shaba Project has apparently
given insufficient attention to the training function
inherent in their assignments. The Zairois staff feel
that they have received little specific, structured,
on-the-job training. Further, some believe they have
lost the chance for overseas training while having been
left to ferd for themselves, rather than receiving
intensive, high quality technical assistance. However,
this training role is the onlv real justification for
sustaining a large expatriate team in the project.

(U3, p. 55-36).
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ALLZVIATING THE PROBLEM

Arusha Planning and Village Development Project, Tanzania

. Training of host country nationals should forus as
directly as possible on the specific characteristics
of the setting ard the needs of the project and the
personnel in it. Prepackaged training that originates
from outside, or is derived from other project expe-
riences, may be only marginally relevant to the special
training needs of the project. Several suggestions
have been made in order to improve training.

- Training should be based on the explicitly identified
needs of the trainees themselves. Thus, the actual
design of the training programs should follow discus-
sion between those responsible for the project design
and those receiving the training.

- Throughout the training sessions, the material used
should be subject to revision by the trainees them-
selves, based on their perceptions of the relevance
of such materials to their actual job requirements.

= Materials and exercises used should be based almost
exclusively on the actual materials used by the
trainees in the performance of their actual assign-
ments on the job.

- Any training program shoulcd be designed in such a
manner that it can be replicated by the host country
nationals on future occasions. Foreign trainers
cannot be relied upon indefinitivelv and the training
needs will be required forever in order to maintain
the skills,given personnel turnover. (Q3, ». Bld-15).

oy

Zastern ORD Integrated Rural Development Project, Upper Volta

. The recommendation made by one expatriate adviser to
the Eastern ORD project is to bring counterparts up
from the ranks. Recruit counterparts from among the
local extensicn personnel and recruit From your ex-
tension personnel frcm among the favmers themselves.
A person with a PhD is not usually nappy working with
international donors Or on a position with the govern-
ment in the capital. There is a tradeoff between
motivation and qualificaticns. The host country counter-
part in the credit components of the Eastern ORD Project
had only an 8th gracde education. But he cerformed we}l
in his job and, since he was proud of his newfound skills
(managing a computerized credit system), ne will be more
likely to remain content filling his role in the project.
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. There are difficulties with bringing up counterparts
from below. Sometimes expatriate PhDs expect PhD
counterparts and are unsatisfied with anything less.
Also, if a job description requires a great deal of
interaction with higher level government officials,
a lesser educated counterpart may not command the
respect needed. However, for a job that is action-
or field-oriented (something that is just a matter
of learning a new skill) pulling counterparts up
from the lower ranks could be more appropriate.

Community Based Integrated Rural Development (Mahweit),
Yemen Arab Republic

. The Nutrition Center developed a training program for
approximately 10 female trainees to serve as assistants
to the expatriate staff. This training program, how-
ever, placed inordinate strain on running the center.
Lack of e patrlaue staff time, clients demands on
services, and inexperience of the staff in running such
a program lessened its overall quality. Insufficient
attention was given to long term objectives of the
training program (e.g., how these trainees could
eventually replace the exputriate staff, given their
minimal formal skills; who would eventually pay their
salaries; how high their salaries should be, etc.).

To ensure, for example, that these assistants would
eventually be absorbed into the local Ministry of
Health (MOH) structure in the hospital, the training
model developed in the Mahweit project shculd have
been approved by the Institute for Health and Manpower
which certified health personnel.

. The Mahweit project also sponsored a Children's Referral
Room (CRR) in the Mahweit Hospital in which they attempted
to train a voung Yemeni male salaried by the MOH as a
nur51ng assistant, giving him practical, hands-on ex-
perience. However, the CRR eventually placed extra
demands on his time, over and above that justified by
his l~w MOH salary. The project, however, was reluctant
to top -off or take over entirely his salary, thus
causing some friction. The lack of a policy with regard
to compensatlng Yemeni counterrart staff plagued the
project throughout its existence. (T2, p. 1l6-17).

. The training comporent in the projecL aimed at teaching
community education and organization skills to oromote
community based-IRD, experienced several problems:

- The curriculum and plan of execution were designed
without adequa.e attention to the actual educational
level of the trainees and their backgrounds.



- There was no standardized process for selecting
trainees (i.e., no uniformity in experience,
educational levels, interests, attitudes, etc.).
(T2, p. 23).

= In any case, the population from which the project
could draw trainees was very limited. Their
selection was based primarily on a commitment to
the rural development of Mahweit through a community
development approach. (T3, p. 11).

-~ Climate of ambiguity led to inaccurate expectationsz
on the part of the trainees and project staff with
respect to riaquirements and duties, compensation,
etc.

- Rotation of assignments of field coordinator trainees
meant that they sometimes did not have enough time
to get sufficient practical experience in any giwven
technical area. Some trainees who developed an
interest in a specific sectoral activity would have
preferred to pursue it more thoroughly. Similarly,
some male trainees viewed involvement in the social
sector (elementary nutrition, preventative health,
breast feeding, etc.) as a waste of time at best and
an embarrassment at worst. (T2, p. 24).

Problem of who was to take responsibility for Yemeni
trainees once trained and in place was not resolved.

(T2, p. 29).
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SUSTAINING PROJECT BENEFITS

The ultimate measure of IRD project success is whether
the project benefits are sustained (i1f ever attained) when
outside assistance stops. Yet, until recently, the sustain-
ability of projects has not been an expressed concern of
the project documentation. Reasons for the non-sustainability
of projects include:

Sustainability is not a consideration in project
design;

Promised host country resources are nct forth-
coming, either because the resource level required
is unreasonable or because the government chooses
not to provide them;

The proposed technologies are not appropriate;

The local population does not make the necessary
behavior changes; and

The project staff do not devote adequate attention
to the sustainability issue, in part, because of
time pressures to deliver goods and services.

It is important to determine what elements are critical
for rural development benefits to become self-sustaining.
Considerations might include:

An identification of what benefits "ought" to be
sustained;

An evaluation of the resource requirements necessary
to ensure sustainability, both during and after the
foreign assistance is withdrawn, and the commitment
by the project's beneficiaries to the behavior
changes required by the project;

A determination of the degree and type of political
support required; and

An identification of the local level organizational

arrangements that are necessary to sustain the flow
of benefits.

PREVIOUS PAGE BLANK
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PROBLEM MANIFESTATIONS

Subtropical Lands Development Project, Bolivia

Within the Subtropical Lands Development Project, the
orientation program, directed by a private organization,
the United Church Committee (CIU), remained apart from
the regular on-site administrative structure of the
project. The terms of the relationship were defined in
a contract between the CIU and the Instituto Nacional
de Colonizacion (INC). Because of their institutional
independence, the CIU could insist that the terms of
the contract be honored. For example, many of the
specialists in the orientation program were Bolivian
employees of the INC who had been seconded to the CIU
for the orientation program. Occasionally, one of
their supervisors would insist on revising their work
schedule, adversely affecting the orientation program.
The CIU had the authority to insist that priority be
given to the needs of the orientation program, and
could appeal to La Paz, if necessary. However, with
the eventual takeover of the orientation program by the
INC and the completion of the CIU contract, the terms
of this relationship were expected to change. There
would be no contract defining the relationship between
the orientation program and the rest of the INC, and no
regular Bolivian employee would enjoy the direct access
to La Paz available to the CIU. The sustainability of
the project is therefore called into question. Though
competent Bolivian professionals can be found to replace
the CIU team members, it is doubtful that they would

be able to accomplish as much without an equal amount
of institutional independence. More likely, they would
find themselves fixed in traditional bureaucratic roles
without the leverage needed to ensure success. (AS,

p. 11-12, 21).

HACHO (Haitian American Community Help Organization), Haiti

HACHO is currently in a state of crisis with respect to
its future, due to (1) withdrawal of USAID funding; and
(2) the delay in establishing government policy regarding
the disposition of HACHO and resulting funding problems.
HACHO is officially in limbo. The reasons for this are:
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- HACHO was originally set up as an ad hoc response
to drought conditions with a focus on emergency
health services and wirovision of relief. It only
broadened its focus to include a variety of public
services.

- No adequate provision was made for the agency to
be transformed from a private agency with foreign
donors and local government support, to an autono-
mous government agency coordinating services in
the region. The government's policy has been to
treat HACHO as a device for assuring foreign
donations, rather than to try to transform HACHO
into a regional development agency.

- No linkages were developed with any government
departments. As a result, there is no GOH
commitment to the idea of HACHO as a regional
coordinator of either governmental services or
non-governmental programs.

- The HACHO staff regarded it as an "American" agency
and, as a result, they were demoralized by the
cutoff of funds.

- The ambiguity of HACHO's status is heightened by the cur-
rent presence of PIRNO (Programme Integre de Rehabili-
tation du Nord-Ouest). PIRNO was established with
UNICEF funds and its services overlap and duplicate
those of HACHO. The two pProjects resemble one
another (thoug™ they have little rapport). PIRNO
concentrates its projects on agriculture, health,
and education, and is attached to the Ministry of
Agriculture. PIRNO, however, uses a more top~-down
approach. HACHO is committed to working in col-
laboration with community councils and seeks to
respond to initiatives from the ccuncils. PIRNO,
on the other hand, provides the program without even
the appearance of council initiative. (D4, p. 15-25).

Provincial Area Development Program, Indonesia

. The PDP approach has resulted in some impressive
early performance. However, it is not as good
from an institution-building viewpoint. It is
unlikely to strengthen district level capability
to make and implement plans, since PDP activities
are run by a coordinator who is not a Jovernment
employee and is not under government supervision.
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Similarly, at the village level, the activities of
the PDP are managed by a motivator who is independent
of village administrative structure. The motivator
mechanism is important, given the social-cultural
setting, but in the long run will not have the

impact needed unless linkages to village institutions
are created. (F3, p. A-12).

One aspect affecting the institutionalization of a

project and its sustainability is "absorptive capacity."
If the area cannot absorb new resources, they will

simply be wasted. One dimension of absorptive capacity

is the abilityv to spend money quickly. 1If a provincial
budget is increased tenfold, but the money just sits

in the treasury account, it will not contribute to

solving the problems being addressed. There are three
ways to deal with limited absorptive capacity. The

first is to accept the present situation as a constraint
and not overtax present capacity. Ways of adjusting to
limited spending capacity include keeping added resources
to a low percentage of present expenditures, or making

the new expenditures routine fixed costs (such as salaries)
rather than non-routine variable costs (such as funding
multiple sporatic sub-project activities), or providing
only one-time disbursement (such as the initial capitaliza-
tion for a cooperative resolving credit fund). The second
way to deal with low capacity is to raise it--to employ
more treasurers, paymasters, bookkeepers, auditors, etc.,
and to develop less cumbersome proceuures for turning
money into rural development activities Training both
new and existing personnel in the streamlined procedures
is also an aspect of capacity building. (F3, p. 7-8).

Some methods of emphasizing equity may tend to make
management difficult, results low, and sustainability
impossible. For example, sometimes the proof that the
rural poor are being reached is related to the difficulty
of access to the project site (the new machismo). The

more kilometers of bumpy trails, the more fords of

flooding rivers, the more hours in small boats, the more
mcuntains scaled or the more days of walking, the better
the project and the more status accorded to the expatriate
providing technical assistance. TIn some cases, this may

be good because it does lower the willingness of national
elites to divert project benefits. Moreover, it requires
decentralized decision making and builds local (very local!)
autonomy. On the other hand, as part of a larger effort,
this approach can make management almost impossible.
Technologies, political dynamics, geography, existing
infrastructure and human resource bases can all be expected
to affect the importance and results of such projects.

(F2, p. 4-5).

&
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‘Upper Lofa Countvy Agricultural Development Project, Liberia

. The sustainability of the project was adversely affected
by the political structure which was exploitive, set up for
Penetration and control, not for development. Developmen?
mechanisms were controlled by the wealthy (e.g., cooperatives),
The government never provided much in the way of services.

. There existed political constraints to the creation of
sustainable cooperatives:

- The cooperatives were controlled by the wealthy
and powerful and not fully trusted by the farmers,

- The middlemen (Lebanese and Mandingo) were naturally
resistant to the coops. They had leverage in that
they were moneylenders as well and could stop providing
banking services to the people, a function the coops
were not able to do.

= The Liberian Produce Marketing Corporation (50 percent
government owned and 50 bercent privately owned) was
a relatively Strong elite-run agency, which would have
been hurt by a buildup of cooperatives. Since the
personnel of LMPC were to be seconded to the Lofa County
Project (eventually losing their affiliation with the

LPMC) it was not in that agency's interest to strengthen
the coops.

y The PMU was supposed to build up coops and then dissolve,
leaving the COOps in control. The coops do not appear to
be self-sustaining. In fact, the PMU has assumed the respon-
sibilities envisioned for the cooperatives (e.g., re-
cruiting farmers into the project, supervising the
distribution of farm inputs, transporting the harvest,
maintaining up-to~date records of farmer loans and
I'epayments, etc.) The cooperatives are weak because:

- The funds generated from operations are insufficient
to cover expenses.
- The cooperatives are distrustful of having the PMU

too involved in their affairs ang fear the pProject
LS attempting to usurp their powers.

- The management's focus has been on developing its own
capabilities. From the inception of the project the
PMU concentrated itsg efforts on developing its own
ability to provide services to farmers, rather than
strengthening the cooperatives., (K1, o. 3-5),

Second Intecrated Rural Development Project, Jamaica

. Thera ex

1sts a traditiocn in Jamaica of centralized
control cf
g

e€source Iflows to farmers. Those small
lzatlons that exist depend upon the



120

Ministry of Agriculture for subsidies and policy guide-
lines. The local government gets 95 percent of its
revenues from central government and most of its policy
initiatives as well.

The IRDP follows this pattern. It exercises a con-
siderable degree of control over the Development Committee
and gives them almost all their resources. Thus inadequate
attention has been given to the mobilization of local
resources or concepts of self-help in general. Further,
the Development Committees have been more interested

in increasing external assistance. Local leader

depend upon political links to higher levels and not

on broad local constituency. (HS5, p. 16-17).

The demands upon staff time to achieve quantitative

targets, combined with a relatively thin management structure,
have hindered attempts by IRDP staff to adequately plan

for improving prospects of sustainability. (HZ2, p. 32).

The project design document stated the objective of the
project was to develop a replicable model of intearated
rural development, something that could be applied to

the other watersheds in Jamaica. But the total IRDP
project budget was $26 million. Divided by the 4,000
farmers that are in the project area that is $6,500 each.
To replicate this for the estimated 150,000 hillside
farmers in Jamaica would cost $900 million. (H2, p.
25-26) .

The project paper, thus, failed to address the question
of sustainability. The ratio of staff to farmers is 1

to 35 in the IRDP, but only 1 extension agent for every
1,000 farmers in the rest of the country. No thought

has been given to making the transition from being

a resource intensive project to one dependent solely on
normal government inputs and local organizational
capacity, e.g., what will future staffing levels be,

what components can be sustained, etc. Local participa-
tion in the IRDP was an afterthought. Further, the

rigid quantitative targets are a constraint. Farmers

are paid subsidies to make their initial involvement
attractive. But there is a tendency to overlook the
maintenance of conservation works, since these activities
are not subsidized by the IRDP. Cost-sharing would lower
monetary incentives, make it more difficult to achieve
acreage targets. (H2, p. 17-18, 24-26, 30).
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. Planning for sustainability requires clarity regarding
what goals are attainable and worth being sustained
after project implementation. In the Jamaica IRDP,
the goals and emphasis changed several times over the
life of the pProject. The focus was pPrimarily upon
soil conservation, with a subsequent focus on local
organizations, and finally a realization of the need
for an extension-marketing strategy. No common strategy,
was developed in which to set these multiple objectives.
(H2, p. 29).

. The project is managed by a PMy within Ministry of Agri-
culture, which is unlikely to continue after the project
ends. There are no pPlans for institutionalization within
the national government structure. The organizational
structure developed by the project will probably vanish
as a result. There is no assurance that the staff trained
by the project will stay in the area. Further, the project
boundaries (watersheds) do not conform to "parish"
boundaries. This undermines the continuation of support
by local governments. (H2, p. 31).

Abyei Rural Development Project, Sudan

. Lack of water was a major problem in the Abyeil area, and
a suggestion by the Abyei project staff of a well construc-—
tion program was warmly greeted by the inhabitants of the
area. The project staff, however, saw the principal ob-
jective of this particular activity as that of testing a
new drilling technology, rather than as actually providing
additional water sources (or the means to produce them)
to the beneficiaries. The nature of the technical assistance
provided was geared to achieving this latter objective.
The beneficiaries, on the other hand, saw the provision of
more water as the primary objective of the program, with
the experimental objective occupying a decidedly secondary
role. Without precise information on the costs of
alternative drilling strategies, a relatively small mech-
anical drill and hand-operated drill rig were brought to
Abyei under the direction of an experienced expatriate
driller on a very short-term contract to the project.,
Holes were dug, but the results were disappointing and
no producing well was constructed. However, even if a
successful well had been dug, there was no provision for
follow-up, i.e., the translation of this new technological
knowledge into a concrete and sustainable scheme for
constructing more wells in the area. There was no plan,
for example, to obtain additional well drilling equipment.
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Further, there was no provision for training host country
nationals in the use of any new technology deveioped.
Though local workers were hired to assist the expatriate
driller in the construction of the wells, the short time
available prevented any meaningful technological transfer
to them. (P6, p. 12).

Arusha Planning and Village Development Project, Tanzania

A larger allocation of the government budget is going to
"development expenditures" rather than "operation and
maintenance outlays" than efficiency would warrant.
Dispensaries are being built when there aren't enough
supplies and attendants now. Land rovers abound but
there is a shortage of spare parts and fuel.

The recurrent expenditure's share of the budget is also
falling. Government wage and salary payments will there-
fore increase its share of recurrent expenditures (since
the government will not dismiss its workers) and thus,
operating and maintenance expenditures will become an
even smaller share in budget.

Foraign donors prefer financing new projects to under-
writing operating and maintenance costs. (Q3, p. 4-6).

ALLEVIATING THE PROBLEM

Provincial Area Development Program, Indonesia

Local resource commitment is necessarv to develop the
perception of ownership of the benefits by beneficiaries.
This commitment mavy or may not be financial. The severe
poverty of the farmers in the PDP project precluded a
financial commitment. The project, however, has not
given adequate consideration to alternative ways of
developing this ownership, which is important if local
participation is to outlast external resource flows.

- Example: The PDP has subsidized the cost of the cons-
truction of food storage buildings. Warehouses will
buy production at a fair price and resell at a modest

markup to cover the costs of warehcuse staff and routine
maintenance. But this cost does not include an allowance
for amortizing the construction cost. The warehouse may
give a better deal to the farmers bhut they will not be
sustainable. After PDP, the existing warenouses will
depreciate and no new ones will be built for lack of
funds,
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The project must look for ways to recycle the benefits

from externally funded project activities and develop

the capability of rural people to invest their own bet-
terment and be less depmendent upon others. (F7, p. Alée-17).

The political support for PDP is strong at higher levels
(provincial leadership), but diminishes as one moves down
the administrative chain through district, subdistrict,
and village levels. The understanding of and commitment
to capacity-building objectives weakens while, at the
same time, dependence on special PDP~supported personnel
increases.

Below the district level few institution building activities
are built into PDP., Institutional arrangements center on

the district and subdistrict coordinators, a system which
parallels the formal administrative chain and is unlikely
to survive the cut-off of funds. These coordinators, in
fact, would probablyv become district-level staff when the
project ends. Thus, the subdistrict would lose just about
its only coordinating resource.

t the village level, little attempt is being made to work
with or through existing local organizations. Primarily
this is because they are seen as weak and peripheral to the
project focus of PDP. (F7, o Al5-16).

If staff are judged by how well projects are executed

(i.e., whether they reach their quantitative targets)
there will be little motivation to achieve capacity building
objectives set by higher level government officials. 1If

in the planning and implementation of PDP activities, an
emphasis is given to capacity building, while, in evaluation
and reimbursement, the emphasis is on project success, many
PDP programs may be assessed injustly. For example, a
project in Desa Kandang was to construct a public dockyard
to provide training to poor fishermen for building boats.
The first boat pProduced, however, was built by a single
hired laborer, and thus the project did not meet the stated
goal of Proving training to poor fishermen. From a capacity
building berspective, this Project had not yet been a
success, (F7, p. A21--22) .

o

You must be selective in identifying administrative target groups.

- Dispersion of target areas Zfor sub-project activity
means that staff must travel long distances and exoend
a lot of time visiting and monitoring sub-oroject
activities. This means more time spent on the road
and less in contact with the stafif at a particular
sub-project and cuts down on capacity building pos-
sibilities. It is really not clear what beneficial
tradeoffs result.
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The need to concentrate effort on key'sectors Withln
the government for capacity building 1ntervegtlops.
However, should efforts be concentrated on district
and subdistrict levels, or on one or two sectoral
agencies within these levels? Will this weaken
interagency coorcdination? (¥7, ». 15-17).

Community Based Integrated Rural Development (Tangse), Indonesia

. Resources from many sources (foreign donors from several
countries, provincial Indonesian government, local parti-
cipants) are available to CBIRD, but the project has
depended upon SCF as a direct or indirect source. The
government is not yet prepared to assume all the costs
of continuing SCF Indonesia, but it can be expected that
their role will increase if the project is continued
with external support in coming years. Increased govern-
ment funding will probably consist of resources already
available for development activity, but rechanneled by
existing agencies into the CBIRD program. CBIRD has not
placed great demands upon the network of government
development services (e.g., agricultural extension,
credit, marketing, etc.)? Rather, CBIRD has been
mobilizing existing, but inactive service structures.
Some expansion of CBIRD is still possible without strain-
ing the resources network. Further, certain production
projects can produce spin off profits that can be used
to generate new activities. Consequently, resource
availability is not likely to be a problem for CBIRD
(G3, p. 37-39).

* With respect to a change in the beneficiaries' attitudes
and behavior, the impact to date in CBIRD is striking.
In some cases, the commitment to new ways of decision
making and action already appears to have a permanence
that is not dependent upon motivational or resource
inputs by SCF. (G3, p. 39).

. CBIRD is linked informally to local systems and higher
level government agencies, but the linkages are dependent
upon SCF staff and resources. Maintaining CBIRD in the
long run can be done by:

- The establishment of a permanent internally funded

coordinating field staff (Indonesianized SCF Field
Office), i.e., geographic expansion of the program

and project management structure. This would duplicate
many government functions and thus be costly and
politically unacceptable.
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- Absorption of the CBIRD methodelogy into existing
government systems. This is the preferred solution
and will require CBIRD to cultivate and involve
Present and potential leaders in the support of
CBIRD, as well as promote staff interchange and
on-the-job training of pPromising young government
personnel with the ScCF. (G3, p. 35-37).

. The focus is on both the grass roots level (e.qg.,
developing project maragement skills at the village com-
mittee and working group levels) and on personnel of the
government line agencies. (G3, p. 37).

Upper Lofa County Agricultural Development Project, Liberia

. Almost all of the senior staff of the project were from
Lofa County and had a high degree of identification with

the project. 1In Zact, Liberianization.progeeded rapidly
and the expatriates were replaced by Liberians one vear

ahead of schedule.

Arusha Planning and Village Development Project, Tanzania

. A decision to build capacity within host country institutiong

and personnel is not sufficient to achieve the integration
necessary to ensure that project activities will become
self-sustaining when foreign assistance is withdrawn.
How do you carry it out in operational terms?

. Needs for insuring sustainability in Arusha:

= Insure Tanzanians are fully involved in the regional
©lanning exercise (right individuals and the right
institutions).

= Insure that project initiatives are not too expensive
to be carried on when external sources are cut,

- 1Insure Tanzanians are fully involve in the pProject's
village level development activities.

- Link the Project activities to annual budget cycles
and the five-year development pPlanning exercise of
the gcovernment.

- Integrgte the finance and administrative activities
of project to Corresponding structures in the regional
and lower level governments. (Q3, p. 18-20).
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SUMMARY

The previous sections discussed the implementation expe-
riences of a number of integrated rural development projects
that have been financed by AIZD. Nine critical implementation
issues were the focus of this research. A brief synopsis of
observations made with respect to each issue is presented
below.

Effecting Integration

No organizational placement strategy is going to be perfect,
Conflicts and inadequate coordination will be the rule, rather
than the exception. Thus, the IRD research that we are con-
ducting should focus on the coordination problems that exist
and the mechanisms, both formal and informal, used to deal with
them. Such mechanisms could involve interagency task forces
or coordinating committees, cost sharing, joint training,
informal lending of resources (personnel, transport, etc.), and
having participant agency offices in the same building. The
level and form of these mechanisms must be matched to the size
and scope of the project, with, for example, small scale, PMU-
type projects relying more on informal mechanisms while large
scale projects would tend to need more formal linkages.

A root cause of the limited amount of coordination *n
integrated rural development projects is that administrative
systems in developing countries tend to serve a "control func-
tion," i.e., to guard against potential abuses (especially
financial irregularities) within a project. Consequently,
there is often a large number of officials who have to sign off
on expenditures and little flexibility in budget execution.
This often conflicts with the flexible management approach
needed for implementing IRD proijects.

Political, Economic, and Environmental Constraints

Examples of the political, economic, and environmental
constraints to project implementation included the adverse ef-
fects of a deteriorating balance of payments position, land
tenure, conflict between client groups, and the phvsical
isolation of projects. One method of alleviating this problem
is the use of "conditions precedent to the release of funds."
However, this will be effective only in cases where the host
country government, in fact, can resgcnd to the demands puilt
into a loan. In some countries, the resources

FREVIOUS PAGE BLANK
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exist, but are just not being effectively employed. In other
countries, howe._.., such as Tanzania, the macroeconomic situ-
ation is such that the resources simply do rot exist. Thus,
demands by projects to provide more gasoline, manpower, or
financial assistance simply cannot be met. Thus, the use of
"conditions precedent" does not constitute a solution except
where the overall macroeconomic situation in the country is
not the constraint. An alter:iative means of alleviating

the prcblem might be to build in a "planning research com-
ponent" into a project that allows for the documentation of
how existing external ccnstraints interfere with project
irplementation. The effectiveness of this or similar
strategies has yet to be examined. A third method »f al-
leviating the problem weculd be to avoid placing projects in
situations or sites (such as Abyei) where external factors
(such as isolation) will be a determinant of project success
or failure.

Participation and Decentralization

A number of factors were seen as deterrents to participa-
tion in the IRD projects reviewed. These included social
conflicts and lack of common interests among the benreficiaries
(Kenya, Sudan, Yemen), distrust of outsiders (Colermpia),
control of local organizations by elites (Haiuvl) pre-existing
dependency relationships (Haiti, Jamaica, Indonesia), and
low population density and lack of communlty identity (Colombia).
With respect to decentralization, a major limitation was seen
to be the strain on existing organizational capabilities and
managerial resources (Indonesia). Lack of knov'ledge about the
practical mechanisms and procedures for promoting genuine
local initiative and participation was seen to be a constraint
in Kenya. Similarly, in Indonesia, uncertainty zs to how to
implement decentralized activities, especially within existing
structures, vas seen to be a constraint.

A highly participatory or decentralized strategy is
usually more time cous. .ing than a less participatory or more
centralized one, since it takes time toc train the beneficiaries
and lower level officials, to meet with them and solicit their
views, and to receive their input or feedback. When a project
is iocked intn a set of quantitative targets ‘hectares of land

to be improved, amount of credit to be extended, etc.) it is
more difficult to do it in a varticipatorv manner. Similarly,
an emphasis on successful sui-wro‘. ' implementation (in

terms of prerformance evaluat. v - I +aff) was seen in the

PDP Program in Indonesia %o be . nzeraint to decentralized
planning. Staff members were rel'..L 1t to involve lower level
oificials and organizations with ‘s .pilities that were seen

as limited.
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Methods to prouote local organizations, beneficiary
participation, and decentralization must be built into the
design of a project and resources (technical assistance,
funds for training, office space, etc.) must be directed at
promoting it. Moreover, the behavioral changes required by
beneficiaries for project success must be identified, in
order to determine if these expected changes are reasonable,
and what training and incentives are necessary to ensure that
they take place.

Finallyv, a number of factors were identified which facil-
itated participation, including homogeneity and cohesion within
the community, a tradition of cooperative community effort,
and the use of "open management," i.e., accountability (though
posting of budgets, income, expenditures, etc.) of those
responsible for the allocation and utilization of project
resources. Management styvles in which officials encouraged
subordinates to participate in an organization's decision making
were seen to be conducive to increased participation by project
beneficiaries. Factors which facilitated decentralization
included joint planning in which village and subdistrict of-
ficials worked with district Planners in preparing project
documents, and the determination of exactly which planning
and administrative tasks would be needed to support a further
devolution of responsibility.

Information Systems

Based on the information gleaned from the IRDP project
experience reviewed, several points can be made with respect
to information systems. First, the design of an information
system depends ultimately on the overall objective of the
project. 1f this perspective is lost, the adequacy of the
entire information system may suffer. Further, information
on overall project impact is as important for evaluating
project success as that for measuring the achievement of
individual comporent targets. 1In one IRD project, for
example, the emphasis was on collecting information on in-
dividual component performance (number of acres terraced,
etc.), rather than on overall vproject impact on the benefi-
ciaries (in terms of income improvements). Information on
project impact, however, might have alerted the pProject
staff to changes hecessary in the focus of the project.

Large, comprehensive, long-term surveys are often difficult
0 manage and the information obtained is usually not timely
enouch to be of use for project design, implementation, or
evaluation purvoses. Rather, short, policvy-oriented surveys
are preferable. Generally, if a question makes no difference
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in terms of policy, resources should not be spent answering
it. Moreover, surveys should be time-boundeda in order to
force policy makers to decide what they really want and need,
and to ensur. that the information is collectcd efficiently.
In the Eastern ORD, short Surveys were shown to provide the
management information needed for project decision making,
while a comprehensive socioeconomic survey did not.

Within a project's organizational structure a balance
must be struck between the use of formal vs. informal com-
munication channels. In the Second IRDP in Jamaica, for
instance, too much emphasis was placed on informal channels
of communication for the day-to-day management of the project,
and not enough use was being made of more reliable, formal
channels. As a result, lack of information and misinformation
(missed meetings, etc.) were becoming an expensive drain on
project resources. Informal information channels required
reliable physical communication facilities (telephones, inter-
office mail, etc.); and a clear understanding of both manage-
ment and staff roles and responsibilities. These requirements
were absent from the project.

Timing

The information collected on the implementation experience
of the 21 IRD projccts pointed to several causes of implementa-
tion delays. These included:

. A lack of pre-project communication between the
various actors involved in project design and
contract negotiation;

. Centralized decision making authority in the various
agencies involved in planning the project and a
discontinuity of personnel within the donor and host
country agencies;

. Slow procurement procedures resulting in delayed
arrival of equipment and delays in fielding
expatriate personnel;

. Lack of adequate planning capability and technical
expertise on the part of host country agencies and
local contractors; and

. Slow construction of project offices, expatriate
team housing, etc. due to the difficulties of
obtaining censtruction matrrials, equipment, and
construction expertise in project areas.
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Similarly, several points can be made with respect to
the phasing or sequencing of activities in IRD projects.
The concern in several projects has been an attempt to do
everything simultaneously, entailing a failure to set
Eriorities and the inclusion of more activities than the
budget of the project could adequately support. The se-
quencing of activities must be planned out and, if develop-
ment is to proceed in phases, there must be objective criteria
for determining when one stage ends and another begins.
Moreover, the sequencing of the phases must have some logical
order.

Differing Agendas

Whenever you have more than one individual or organization
involved in implementing a project, you will have conflicting
motivations, approaches, and even disagreements as to objectives.
For example, organizations will each want to control, to the
extent possible, the flow of funds and resources entailed in
a project. Since in a bureaucracy managers will generally try
Lo maximize their long term budget and staff, organizations
must compete with one another for the 