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PREFACE
'COOPERATIVE AGREEMENTS

In March of 1982, the Harvard Institute fbr International
Developnent begen a pro:ject funded by the Ot‘fice of Multisectoral
‘jDevelopnent at AID t0° (1) help identify a future-oriented agenda for

accial science research on rural developnent (2) review the research
foutput produced by nine cooperative agreements ‘with universities and
fconeulting flrue in terms of their contributions to social science ,'
:kncwledge about.rural development- and (3)Amake reccmmendations about

the cooperative agreement as a mechanism for uniting basic and applied
research with technical assistance to AID field missions. This report
responds to the second and third of these tasks.1 :

The predecessor to the Office ‘of Multlsectoral Development.
the Office of Rural Development. was created in 197“. From the
‘beginning. its principal activities were to assist missions to obtazn
jconsulting eervices and to promote research efforts aimed at gener-;:'

‘ating new kncwledge. In 1976, the office asked AID missions to give

thcn advice on the kinds of rural development-oriented. consulting and

1'rhe findings of the first activity is presented in Cohen,
Grindle, Thomas, and Walker (1983).

2For a review of the Office of Rural Development and its
activities, including the cooperative agreements described here, see:
chtgcmery. Carroll, and Robinson (1981).
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research~progr§ﬁ§ th6y4aqq;d'1159 to have provided. The Office of
Rural DeVeIépméht,,uith the concurrence of the interagency Working
Group on the Ru;al Poor, concluded that research and advice should
focus attention on off-farm employment, farm strategies, credit,
management infbrmatiqh systems, and pgrticipatiqn.‘ The rural
develqpmgnt offige th@n began to identify universities and consulting
firms with strong‘cqqpetence in aéricultural economics aand rural
development. Discussions wera held with them to explore ways in which
they might cooperate to provide Eesearch and consulting services on.
these and other broadly defined topics. Finally, project papers were
drafted for particular projects and contractors were selected to carry
them out.

The cooperative agreement mechanism was adopted by the Office
of Rural Development as an apbropriate model. for these projects.
Ploneered by the Agricultural Ofﬂ;déxin its wgfgionvsectgral planning
topics, the cooperativq“?greement_uaq tpought to be mpréiflegible than
a contract and allowed_éke cdngraqtof a voice in dgtqrmining what
research was needed. It was glso«qﬁfé field-oriqugd.than 211d

3

grants,” The basic cooperative agreement mode;,tﬁaﬁ the Office of

3The cooperative agreement mechanism was not without its
oritics. Montgomery, Carroll, and Robinson (1981:13-14) state the
following: ‘

"...the General Counsel objectad that too general a scope
of work could not be enforced by law...Some of the
bureaus objected to the size of the agreements,
especially the second generation ones, which were
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RuraIfDévelopment fbrmhlatédkééhéﬁﬁ-to:v (1) develop state=of=the-art

‘papers'synthesizing existing knouledge. practice, and: methodology in
the assigned area and to develop hypotheses that might be tested 1n '
tha fiald;,(Z)‘conduct 1ongnterm'applied researcy.basedﬁon suStained
field work; (3) pérfbrmvshort;term consulting sérﬁiaes far field
missions as a kind of "reality testing” as well as a:dantributian to
AID's. operations' (4) develop networks of ¢ grofessionals; in each
subject matter area, in the U, S. and abroad S0 that there uould be

communication among specialists as a by-product of the cooperative

-expected, with mission add-ons for field services, to
reach as much as seven million dollars. RAD's response
was that the critical mass attained by these cooperating
institutions would add to their versatility because more
specialists would be involved than in a smaller contract.
Furthermore, the cooperative agreements would encourage
new, interdisciplinary ventures because of their sheer
size: single departments would not be able to perform
all of the specified functions. The expectation was that
these agreements would eventually produce highly visible
centers of excellence in fields that were important to
RAD's operations.

Others objected that the cooperative agreements were
a costly way of producing technical assistance, that the
Indefinite Quantity Contract (IQC) would achieve the same
result faster and more cheaply, and that an excessive
amount was going to research and university overhead.
RAD's counter-argument was that there was insufficient
capacity in the areas where cooperative agreements were
involved to rely on existing organizations through an
IQC, that research was necessary to develop this capac-
ity, and that university overhead was less than that of
other potential contractors. Finally, another group of
critics objected that the agreements were more beneficial
to the universities than to the Agency. The universit-
ies, with rare unanimity, dissented from that judgment,
arguing that pressures on them to provide services to the
missions created a powerful corrective to their facule
ties' proclivity toward theory and library research."
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agreement; and (5)¢di3$2ninnt9}projnctqun&rntndvinfbénétionkdi?ectly
to acadeninn,and fiéld,pnéotitioners.

"Flve cqoberative agreements were instituted in the first
years: one each with Cornell University, Ohnio State University, and
Practical cnncepts, Inc., and two with Michigan State University. As
progrens’uas made with the initial coopénative agreement.s, more were
entered into, Later cooperatiVe“agrégments were subject to compete
itive bidding, which increased. the need to design the project paper
carefully and be more specific about what the objectives of the
activitynwene to be. Currently, the,dfﬁice of Multisectoral Develope
ment overéees a large portfolio gffagtivities based on the cooperative
agreement model,

This paper reviews nine of these cooperative agreements.
Thqge'are:

1. HRural Development Participation
Cornell University

2. Organization and Administration oﬂ‘Integrated Rural
Development
Development Alternatives, Inc. and Research Triangle
Institute

3. Alternative Rural Development Strategies
Michigan State University

4, FRural Non-Farm Employment
Michigan State University

5. Performance Managenant
National Association of Schools of Public Affairs and
Administration and Developmennt Project Management Center,
UspA

6. Rural Financial Markets
hio State University



7. Managing Decentralization -
- University of California,- Berkeley

8. Land Tenure .
University of Wisconsin, Madison

9. Regional Planning and Area Development:

- University of Wisconsin, Madison

General findings about these cooperative agreements and
recomendations for mproving the lmowledge-building potential of
future ones are set forth 1n Seation I. The recommendations are

\

presented on pages 36 through 55 of Section I. Reviews of the ﬂf,'
research output of individual cooperative-agreements are-bfe#ente&v~
ssparately in Section II. Finally, Section III cont;ins compérative
analyses of important issues that have implications for all the

agreements reviewed.
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SECTION I
SUMMARY REVIEW AND RECOMMENDATIONS

“A," Overview

The oehtral ‘questions addressed in this reportvare- (1) has _
the oooperative agreement mechanism contributed to the building of '
knowledge about rural development? and, if so, (2) how oan ruture
cooperative agreements be designed to- meximize knowledge-bui]‘.dipg‘
contributions while providing.appiied cohsuiting service for Aib'.
regional bureaus and missions? |

Answers to these questions are based on an extensive review of
the major publications of nine cooperative agreements. These publicaé
tions therefore serve as our data base, rather than information |
collected through systematic interviews with project directors, 1
authors, or AID project officers and similar syetematio analysis of
project files. We also do not consider speoifio mission-related
CSeryioes provided through the cooperative agreements. This approach
ib~ju3t1f1ed on the ground that, in the end, a review of research
'findings must be 1ntersubjeot1ve and hence confined to the published .
_reoord., Although we have held numerous discussions with cooperators
‘and:AID-persoonel, it should be noted that the findings and reoommen-‘
dations of the report do not neoesserily adddress the faot that the
research 1ntontions of project participants. uere at times frustrated

by administrative“and logistioal oonstraints;
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We eeeess the eoope;etiveTégreeneht‘reseereh output in terms
of how well it meets eanens ‘of: soeial science research. how mueh it
has intlueneed the wider aeademie community, and how well it addresses
theleeeds of field practitioners, Our major conclusions are thet the
cooperative agreements reviewed have made eiénificant:eontfibutione to
profesaional knowledge about rural development and that they can be
implemented in ways that allow researehers to generate findings that
are both academically respectable and useful to field professionals.
We alsb conclude, however, thet their potential for knowledge-building
has not been fully achieved. Flpeliy;awe(offerfsbeeific reeommehda—<
tions and guidelines for increasingrthe~knbﬁledge-building-betehtial
of future cooperative agreements.

The contributions of the coeperatite»agreements to knowledge-
buildingvare evident when they are viewed historically. Professional
éhoaie&gé about how to resch the*poor rurallmajority was limited when
the- eongressional mandate on rural poverty and development was issued
in 1972. Tb be sure, substantial work had been done on. agricultural
and rural developmert prior to that time, but it was still insuffi-
clent to provide the kind of focused guidelines needed by governments'
and donors to formulate strategies and operationalize them in
policies, programs, and projects. A major objective of the eooper-
atite egreement program of the Office of Multisectoral Development was
to till that gap.

‘l'hua, the eooperat:l.ve agreement was quite different from the

ipeeffgfhite quantity contract (IQC) oF the special purpose eontraet



(QPC); Specifically, the IQC focused on troubleahooting, taak forcca,
and rapid problempaolving uhile the SPC focuaed on field-teatins,‘
problem definition. problem-aolving, and taak foroea. In contraet,
the cooperative agreement centered on concept development and N
lmowledge-building while perfbrming all the functiona normally carried'
out through SPCs.”

The investment by USAID fn the nine cooperative agreementa
reviewed has reaulted in: (1) the expansion of general knouledge
about rural development policiea. programa, and proJecta° (2) the
" generation of focused and analytically useful case etudiea on rural
development interventions; (3) the consolidation of exiating
'literature on particular rural development topics; (4) the sharpening
. of analytic concepts and middle range conceptual frameworks used in
analysis of rural development processes and interventions; (5) the
elaboration of aete»of uorking hypotheees that can be used to guide
gfurther reaearch° and (6) the eatabliahment of a amall but important'
?aet of empirical generalizationa that can be drawn upon to formulate
’rural development policies or to guide the deaign and implementation
of rural development projects. 7

In addition, investment in theae cooperative agreementa has

contributed to- (1) the involvement of7“ell-eatabliahed academic

experte in regional bureau and misaion'activitiea- (2) the building of

uBaaed on a typology in Hontgomery, Carroll, and Robinaon
(1981°56-59). ‘
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"LnEfeaeed;proteseienal capacity 1p un;vepe1t£ee»and consulting firms;
(3) the training of graduate students with special skills in the
Subetentive areas of the cooperaﬁivefégfeEmen£3° (4). the formation of
proreeeional netuurks ‘among academice and tield proreesionals for the
}exchange of ideas and 1nfbrmation° and (5) the publishing of a large
number ‘of wsll-regarded books, monographs, and journal articles.

Od'the‘othervhand, the revieﬁ,aieo euggests:that knowledge-
buildiq; etfbbte closely ceupled with applied consulting activities:
(1) are not likely to generate major new theoretical models or
‘ehellengefexieting ones; (2) tend not to be guided by explicit
conceptual frameworks uell-grounded on established macro-eheor1e3° (3)
require more time than cooperatiwe agreemente typically allow to make
major breakthroughs in knowledge' 4) tend to ﬂollow less rigorous
methodological canons than standard academicﬁresearch exerciees,'(S)
are not well linked to each,other‘or~censeious of each other's
ffihdings; (6) require-thegiﬂ§egration of their research products with
those of other rural deveféehehf-oriented cooberetieeeagreements; and
(7) face difficult format problems in publishing findings for
different audiences.

Substantial gaps still exist in the knowledge base about rural'
development, Fbreover. rapid rural change is ereating new conditione

that have yet to be addreseed.s ,Furtheg, more detailed knowledge is

5A related task of this project is to assist AID in identifying
such gaps and areas, In this regard see: Cohen, Grindle, Thomas, and
Walker (1983); and Grindle and Cohen (1983).
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needed in a number of areas uhere the cooperative agreements have

operated.“vhost important t)ere‘ii need fbr promoting linkages

betueen theiuork products of the oooperative agreements and the rapid“
t‘expansion of knowledge about rural development being generated by
those aoademics and professionals around the uorld who have not been
involved in the AID-funded researoh.

| ‘ Drauing on the individual researoh reviews in Section II of
this report, the remainder of Section I will elaborate our findings in
,detail and oonclude with specific recommendations for°~ (1) making
cooperative agreements more rigorous '(2) making cooperative agree-
ments contribute to building expertise' (3) making cooperative
agreements more program relevant' and (4) making cooperative agree-.
ments more cooperative.. This section Hill also briefly sunmarize the
recommendations of Section III on how to'v (1) improve research B

) methodology, (2) increase research utility. and (3) promote research .

fcontributions to knouledge about households and uoman.

B.. Knouledge-Building and Cooperative Agreements
l. Cumulitive vs, Dialectical Knowledge-Building
Important contributions to the social sciences areigener;llgy}
‘made;through a process of cumulative knouledge-building;éiflnf;uehfaaf-

6Knowledge-building is defined as contributions to the
understanding of empirical reality, particularly as they explore
relationships among observed phenomena.
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proces3, scholarship adds incrementally to a body of knowledge by
clarifying theorieQ and concepts, further specifying hypotheses and
the conditions under which they apply, field testing these hypoéheses.
and generating empirical generalizations about widely observed
phenomena. As with all incremental processes.vcumulative knowledge-
building can lead to important alterations in accepted explanations of
empirical reality, but the process by which this occurs is gradual and
usually the result of a large number of scholars engaged in research
on similar topics.

Less frequently, important contributions to the social
sciences are made through a dialectical process in which widely held
explanations are challenged by new interpretations.7 This dialectical
process generally requires researchers to be particularly concerned
with issues of theory and to be very explicit about the identity and
nature of major cause and effect relationships. A4s a result, broad
and theoretically self-conscious alternatives to prevailing explana-

tions‘éf observed phenomena are put forth, rather than additions t& or

7These processes of knowledge-building correspond to the well-
known perspectives presented by Kuhn (1962). 1In practice, the
distinction between cumulative and dialectical processes is often
difficult to establish, especially given the tendency of many scholars
to set up straw men (often caricatures of dominant explanations or
out-of-date characterizations of the state-of-the-art) in order to
increase the visibility and appearance of originality of their own
worX. They may appear to be engaged in a dialectical process while in
faat adding only incrementally, if at all, to a currently prevailing
explanation. Moreover, there are generally a variety of widely

accepted and overlapping prevailing explanations in circulation at any
given time,



elaboration of them.8 In general. individual aoholare ‘are closely
~.identified with the generation and- "popularizing" of these: alternative
]gexplanations. With time, of course, many of tnese alternative
explanations become widely aooepted and may even beoome dominant
J‘within a given field of scholarship.,

2. Cooperative Agreements as Cumulative Knowledge-Building

The nine cooperative agreements revieyed in this doounent'have
contributed to social soienoe research on rural development almost
exclusively through a oumulative‘prooess of knowledge-building.} In
-.general, then, the research undertaken through the oooperative
_agreement mechanism has not establisned maJor new understandings of
the process of rural development in terms of its causes and implioa-A
tions, Because their oontrioutions have been cunulative, it is.
diffioult to specify uhat "neu" knowledge has been generated through
tne nine proJeote° the souroe of ‘incremental knouledge is by defini-
.tion rooted in prior researoh and established modes of analysis.

That their oontributione are not-oonoluaively original does
not imply that the contributions of the cooperative agreements hare
been insubstantial. On the contrary, our broad review of the research
outnut indicates that they have generated important insights about

r_ural development. In particular, the nine cooperative agreements

BA gnod example of this is the way in which dependency theory
challenged a dominant set of assumptions and theories about
development in the 1960s and 1970s; by the 1980s, it had become a
major school of thought in the development field. :



8.

reviewed here have been very successful in: (1) assembling and
assééSing broad literatures on particular toﬁics in state-of-the-art
papers; (2) compiling a number of case stpdies and applied consulting
reports that contribute to existing data bases; (3) formulating or
expanding middlg'range conceptual frameworks for analyzing particular
aspests of rural development; (4) developing clear and definitive
conceptualizations of ideas that have great potential to improve phe
performance of rural development projects; (5) generating a rich set
of testable hypotheses about rural development projects and prograns;
(6) establishing a series of working hypotheses that are sufficiently
reliable to serve as the basis of action by practitioners; (7) drawing
together multidisciplinary groups of skilled professionals to under-
take research on common themes; (8) training of promising graduate
students in the substantive areas of cooperative agreements; (9)
building a large network of scholérs and practitioners with a broad
appreciation of the third world; and (10) publishing a wide range of
books, monographs, and articfes that are widely used by academics,
applied professionals, and students in both donor and developing

countries,

3. Assessing the Knowledge-Building Contributions of Cooperative
Agr ' ,

eements
To explore these and other contributions, we assess the
knowledge-building impact of the nine cooperative agreements on social
science knowledge from three perspectives: (1) canons of research
inquiry; (2) eriteria for academic contributions; and (3) tests of

ré;earch relevance, The first perspective judges the research product
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against the standards generally accepted in the social sciences as
central ingredients of high quéfiti research-~theory, conceptualiza-
tion, hypotheq}s formatioﬁ; hyp&thesis testing, methodology, and
empirical generalization.g The‘;ecoﬁd perspective considérs the
contributions to knowledge-buildihg through influence on the academic
community through publicatibns,.training, and netuorﬁing. Finally,
the third perspective assesses éhe relevance of the knodledge offered
to the prograhmatic neéds of those involved in applied policy making
or problem solving. The evaluation from all three pefspectives is
purposely kept brief and general, Inevitably, therefore, it does not
fully'reflect the richness of perspectives, analysis, and detail found
within each project. Much more detailed reviews of each of the
cooperative agreements are presented in Section II of this report. In
these 1hdividual reports are to be found significant excepgibn: to

some of the broad generalizations that follow.

C. How Well Does the Research Meet Canons of Social Science Inquiry?

1. Building Theory

Theory: A systematic and interrelated set of principals
and relationships proposed to explain observed phenomena
at a high level of generality or abstraction.

gln the pages to follow, each of these "ingredients" is expiic‘tly
defined. The definitions used are not the only usages of the tern:,
but represent their rigorous use in social science research. Our
reference at the general level is Kaplan (1964).
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Thefnine ccoperative agreements have noc ccntributed
,subseantially to the fbruation of general theories of rural
pdevelcpment, although the work they have accomplished is clearly of
irelevance to those more broadly concerned with thecry buildins. At
’the brcadeet level, a theory cr rurel development uould explicitly
epeciry a broad set or proceeaes and relaeicnehips tc explain the
dynamics acd nature of chapge 1n rural areas. Such undertakinse are
noticeably apsent in the research documents reviewed,

Instead, the cooperative agreemen{(.:: have pursued reeearch on
the basis of a number of basic assumptions that largely preclude
‘slgni:icant contributions to general theory bulldlng-about‘the process
of rural change. In large part,gthis lS'a reeult cf phe pragmatic and
applied emphasis in the field of rural development itself. Rural
development specialists tend to begin with a specifie problep that
needs solution rather than with a more abstract interest in under-
standing change. lMoreover, rural develoment specialists tend to -
share a common and 1mplic1t set of assumptiona about rural developnent
that is reflected in the cooperative agreement research cutput. While
detailed liats of.‘ aaaunptions for each cooperati.ve agreement are eet
‘tprthilp_Section II, theif overall thrust can be described as follows:

a. HRural development -2ans increasing production and

- productivity among rural inhabitants to increase
their welfare and income while reducing levels of
inequity among them. It is a broad process involving
economic, technological, and social transformation.

b. Rural developnent‘ can be achieved through a gradual

process of change within a given politico-economic

structure; radical changes in society are not an
esaential precondition to rural development.
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¢.. Rural development czi oceur in a reasonably short
period of time if the right mixture of technology and
cap’ tal can be applied by governments committed to
development and willing to make necessary
institutional changes needed to achieve it.

d. At the heart of rural development is the promotion of
small farm strategies that emphasize output per land
unit through the use of labor-intensive husbandry .
practices backed by research, extension, and
marketing improvements.

e. FRural development is best pursued at the program or
project level; if the program or project is well '
designed and implemented azcording to the tenets of
good managemeq&, rural development will be
accomplished,

f. Public and private organizations engaged in rural
development activities (and the individuals who work
within these organizations) can be made to operate
more effectively through training, education,
reorganization, or reorientation.

8. Beneficial technological change can be identified and
introduced into rural communities.

h. Participation by beneficiaries in rural development
interventions increases the probability that they
will be successful.

i. The rural household is the basic unit of production
and consumption in rural areas.

J. HRural inhabitants are interested in rural development
and the programs and projects that purport to promote

.1°An exception to this is the research on rural financial markets

at Ghio State University that has taken a broader policy focus. S0,
too, is Michigan State's off-farm employment study.
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Taken together, these assumptions militate against asking the
basic questions: (1) what causes rural areas to change? and (2) what-

are the ﬂiplications of these changes for rural inhabitants?11

The
- attention of researchers is instead’'focused on immediate policy issues
or on shorter-term progran;s;o':;'— p‘r'ojects and not on broader historical
and dynamic processes of chang; that affect rural inhabitants. From
Qhe perspective of field practitioners, this may be advantageous, for
the focus on the concrete interventions encourages situationespecific
research on issues of interest to practitioners. Moreover, the
.assumptions underlying the research efforts are clearly related to the
cumulative nature of lmowledge-building apparent in the cooperative
agreements, Nevertheless, to thé eigent that thé underlying assump-
tions are mistaken or overly generalized, the validity of resulting
policy, program, and project relevant research is questionable, |

The cooperative agreements reﬂlect a more general "theoretical
erisis" in rural development that is evident in: (1) the lack-of
overarching, broadly shared theories of rural change; and (2) fthe
inconsistanoy among a wti ra‘n’gevof\ ideologidal views, disciplinary.
perspeétives, and uﬂ.ddle range éoncrept:ua‘l't'rmeworks. Greafer conaern
for theory would be a f'undanentai contribution to the general field of

rural development for it would help: (1) establish a set of over=-

”In contrast, major contributions to theory about the cause

and nature of rural change can be identified in the literature cn
dependency, world systems, peasant "rationality," revolution and
peasant movements, and communications.
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arching causal relationships from w@;d@;afygn;ety of subordinate
hyppthq§§§i¢quld be derived; (2) fbéﬁ§~attenpion on important concepts
that neéd’to be defined and refined; (3).e:ta§li$h relationships among
a wide Variety of components of successful rural development projects;
and (4) encourage both researchers and practitioners to be nore self=-
conaciohs about the benefits of the interventions they propose.12

2. [Elaborating Concepts
Conceptualization: The definition and operationalization

of ideas and relationships implied in theories and

hypotheses.

The nine cooperative,égregméngs upder review here have made
important contributions to thé con¢eptual clarity and operationaliza-
tion of ideas and relationshiPSstpétigrg frequently held to contribute
positively to rural develqpment proJecgs and programs. Conceptuali-
zations of this nature have made it possible to identify and measure
these factors in pré#ticg, .;yefﬁost'1qpresaive example of conceptuai
work that has resulted from_tﬁése cooperative agreement; 1s,that of
participation in rural development projects developed by Cornell
researchers. The project on managing decentralization at Berkeley

also produced a clear and researchable concept of decentralization.

So, too, did Ohio 3tate through its efforts to clarify notions of

12Dur understanding of the cooperative agreement philosophy
suggests that this approach may not be appropriate for addressing such
theoretical needs. Nevertheless, given AID's progress in expanding
the knowledge base about -rural development, it seems imperative that
sustained attention be given to the "theoretical erisis" in rural
development.
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Aﬁoffowieg,énd~le§dihgéeosts;‘and‘the Land'Ieuure~center through its
elaboration of theéeoneepts of eémhnhiti and common property rights.
In these cases, the research output presents concepts that heve
multiple but clearly defined dimensions from which it is possible to
derive testable hypotheses. |

Work at Michigan State University on farming systems research,
while less definitive than that on partiecipation at Cornell and
decentralization at Berkeley, tas made an initial attempt at
specifying this concept more cpneretely. In other cases, as with the
concepts of "1earn1ns.processdfand "bureaucratic reorientation”
introduced by the NASPAA project. much ceneeptual work needs to be
done before it can be argued that a real contribution to social
science knowledge-building has occurred. In general, focused and
self-conscious attention to conceptual definition and clabity is basic
to cumulative knowledse—building processes., As such, those coopera-
tive agreements that have paid significant attention to it have been
the most successful in contributing to social sciense knowledge about
rural development.,

3. Formulating Hypotheses

Hypothesis: The statement of testable cause and effeet

relationships, often (but not necessarily) derived from

more abstract theory,

The nine cooperative agreements have not been notably self-
conscious about generating hypotheses to gu;devreseareh undertakings.
In partieular, there is a tendeney to fail to distinguiah between

hypotheses and normative Judgments or advoeaey statements. In
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addition, many statements that oan be identified as hypotheses for

social science and rural development are aotually the conclusions

derived from research rather than statements of cause and effect
"relationships posited to guide research. |
,fffie Nevertheless, a series of important hypotheses can he
fjk#trected from the research output that, as hypotheses, are of major N
kimportanoe'to the study of rural development in the social sciences.
| lhese;are‘presented_in some detail in each of the nine individual
revieus in,Section II. Among the most important for social science
knouledge-building are those.that specify conditions'unger which
particular outcomes are likely to be accomplished. Tb:the extent}that-
individual projects have focused on issues of this nature and »~_
developed specific hypotheses about cause and effect relationships,
they can be credited with important contributions to cgﬁiiggiﬁg
knowledge~building about rural devolopment,
b2 output of tha ;-esearch effort is also rich in suggesting

working hypotheses for additional research. In many cases, such as
the work done by Gornell, Development Alternatives, Michigan State
(off-farm employment), Ohio State, and Berkeley, the working hypothe
~ esas are sufficiently established to form the basis of guidelines thetv
oan be adopted by field practitioners with a reasonable amount of
woonfidence. The establishment and bringing together in coherent ﬂorm
of these working hypotheses constitutes a valuable contribution or the‘
research; rigorous testing and the development of second-order

hypotheses should now be the focus of concerted research.s'
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. Testing Hzggtheees-

Hypothesis Testing: The formalized scrutiny of the

‘ralidity of testable cause and effeat relationsiips

through the colliection, ordering, and analysis of data.

The nine cooperative agreements reviewed here have tested a
'iarge number of hypotheses through the collection and analysis of
various fbrms of data. 1In general, as with hypothesis formulation,
testing of hypotheses has not been sufficiently self-conscious to lend
a high degree of validity to the research findings. More specifi-
eal;y.‘there is a frequently observed failure to establish a dis- |
tineﬁion between a h?pothesie to be tested through a concrete strategﬁ
of;data oo1leotion (a methodology) and an empirical generalization
resolting from the analysis of data. The general pattern in reports
is to state a proposition and to assemble data in support of that
lproposition. This has increased the tendency in the research output
to cloud the distinction between hypothesis and empirioaf
generalization,

Therelare; however, a number of'goodfe;;mplés of self-
conscious hypothesis testing to beAfoﬁno?inifhe research output of
these cooperative agreements. The wofk at Ohio State University on
differences in transactions eostsvacroSS various groups of borrowers
and lenders in rural areas is a noﬁable‘exanple. Similarly, a number
of studies produced by the projeot onnrural development participation
at. curnell have paid elose attention to the hnportanoe of data
collection and analysis to explore explioit cauoe and effeot relation-

ships. Hence, it is posaible for AID to insist on the more selﬂ-'ﬁ,
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conscious statement and testing of hy@gthﬁﬁéb‘bn fu;uré cgbécrétive
agrdéﬁpnts.
5. Developing Methodologies

Methodology: An explicii strategy for the collection,
ordering, and analysis of data. '

Research undertakings of the nine cooperative agreements haﬁe‘
been variable in their attention to methodological issues, :I.nclud:lﬁg
concera for the appropriateness of specific methodological tools to.
particular kinds of data., There are some excellent examples of fine
social science research to be found within the research output. A
number of reports are methodologically self-conscious and sophisti-
.cated in the collection, analysis, and interpretation of data. 'The;e
are discussed in the individual report;vand in an analysis pf hoW-@éuﬂL
improve the methodological rigor of cdopefati;e agreements fbund ;@f '
Section III-A. |

There are also a series of methodological problems that
characterize a significant number of research reports. These problems
alﬁo characterize much research in the social sciences more generally
}and similarly result in conclusions whose validity often canriot be
snstaiped- Among the more 'Qignificmt problems are the following
o iﬁ. Researchers frequently fail to distinguish between

-~ empirical analysis and normative judgments. This is
particularly true in research that takes a strong
advocacy position.

b, Researchers often adopt particular methodologies (;
case study, for example), with insufficient
discussion of why it is appropriate to the research

questions or hypotheses. Thus, they fail to justify
their choice of mathodology.



e, Rasearchers fail to justify adequately the specific
selection of cnses to be examined. It is important
'to the validity of the findings to establish if the
cases are considered to be representative of a
broader population of cases (and if so why), if they
are the only cases available, or if they are "test
cases" of important relationships.

d. Standards of evidence and inference for particular
data sets are typically left undiscussed in the
research output. In particular, if the data are poor
or incomplete (as is frequently the case with
research in the third world), the knowledge=building

enterprise would be well-served by a discussion of

their limitations and the extent to which inferences
can be drawn from them,

6. Establishing Empirical Generalizations
Empirical Generalization: An empirically tested

hypothesis that is found to hold true under specified:

conditions in a non-trivial number of cases, -

There are a wide variety of important potential empirical
generalizations in the research output of the various caopekéﬁivé'v_
agreements; However, because of the very broad range of factorsjthat
impinge on the process of rural development and bgcause of the high :
degree of variability of soscial, economic, political, and historiec
conditions in the third world, it is difficult to use any hypothesis
testing exercise to establish an important empirical statement of widé
generality. Moreover, because of the freqdent.lack of~ﬁttent1§n tq  7
explicit hypothesis formation and to methodological.iaSues,'thél “ |
results of the research are difficult to characterize as clear
empirincal generalizations. Thus, working hypotheses are more like;gf 
to be the outcome of any specific study rather than important |

empirical generalizations.
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) The nine reviews in Section II and the review of policy implica-

' tions in Section III-B outline some of the better established "ucrking
hypotheses" to emerge from the cooperative agreement exercise. ‘At"a
minimum, these suggest that the research model underlying the cooper-~'
ative agreement approach has the potential to move toward more broadly

useful and reliable empirical generalizations. ,

D. How Has the Research Influenoed the Academic Communitz?
1. Attracting Recognized Exgert

The cooperative agreements reviewed here have been carried out‘
at some of the most respected universities in the country.‘ The only
exception is the one on Organization and Administration of Integrated
Rural Development executed by one of the more academically-oriented
consulting firms working in the area of rural development. Perhaps
more important, the cooperative agreements have involved some of the
‘most uell-established academic experts in the field of rural
development. They have also attracted promising graduate students,
individuals who will one day have reputations of their own.l

A review of the bibliographies fbr each of the nine coopera-a
tive agreements confirms that many of the most innovative and
thoughtful expertsa-n rural development uere attracted to uork under
the: ggid gro guo conditions of the cooperative agreement mechanism.
Clearly, doing applied field uork on the types of projects reviewed
was: not seen as barrier to academic advanoement. In addition, the

bibliographies suggest that the cooperative agreement mechanism has
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served to promote the involvement of a wider range of social
‘scientists than is usually the case. In an area generally dominated
: by»aériculturhl or development economists, the cooperative agreemeht
mechanism has promoted the 1nvoivqment'of geographers, anthropol-'
ogists, rural sociologists, political seientists, and specialists in
organization and administration. It should be noted here that the
cooperative agreements also contributed to broadening the notion of
rural development, particularly through the éhoice of cooperative
agreement topics, but élso through the selection of cooperators and
social scientists to work on them.

2. [Establishing ResearchéConsulting Credibility

Cooperative agreements have involved experts in short- and

long-term research unrk.v Academics generally assume that short-term
consulting on data gathering, project design, training, diagnostic
problem solving, and evaluation is unlikely to contribute to the
knowledge-building output of each project. Indeed, the principle
pﬁblications of the more~productive.coopérative agreements appear to
rely heavily on the output of the long-term aission work prbdubﬁs.
For example, Developnent'Alternatiie's own long-term proje?ts in North
Shaba and Arusha play a bigger role in sustaining points than many of
their short-term assigrments under the cooperative agreement.
Cornell's sustained work effort in Botswana, Sri Lanka, and Jamaica
had considerable- impact on its knowledge~building activities, while

its short-term work in such places as Dominica did not.
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Hhile short-term work is an essential component of the
cooperative agreement model. uays need to be found to ensure that it;u
,relates to the knowledge-building efforts of the project. xotherwise
‘valuable "academic opportunity cost's" will be incurred. Ideally.
activities should be systematically chosen to provide valuable cases
for generating'thefkind of data that contribute to the cooperative
agreement's centraliknowledge-building concerns, An important issue
to. consider, therefore, is how AID can generate applied consulting
requests by missions in countries Hith development patterns closely
related to particular cooperative agreement topics. This problem
needs to be addressed if thevknowledge-building output of cooperative
agreements is to be enhanced and summary reports are to have greater
academic acceptance. . '

A similar "academic opportunity cost" is incurred‘because‘many;u
eooperative agreement contracts do not allow enoush time ﬁor the final}'
,consolidation of knowledge learned, The typieal cooperative agree-
ment° (1) begins with a state-of-the-art paper wnile mission
aetivities are being developed; (2) surges forward in the middle and
rfinal’years with the publication of field-generated studies; and (3)
ends without completing careful synthesis uork leading to a revised
;state-ofhthe-urt paper or guidelines for field practitioners. Ihis |
Asuggests tha% the broader a eocperative agreement's mandate and/or the,
'Jmore produotive its applied field work, the more the need to ensure anr
extra year of funding for the core staff to do synthesis uork

unburdened by mission~consulting obligations.



. 3. Publishing Research Findings
Publication and dissemination i3 central to knowledge-

buil‘ding. It is also mporta:it to university and expert incentives, a
fact critical to AID's ability to attract highly qualified
specialists, In this regard, while some cooperative agreement
projects have been ‘_more-,prol:l.“fio than others, nearly all have
disseminated their work products widely. 'l'h:l.s:‘has; largeiy been done
through in-house publ’ioetvion series with distinctive eo\‘rers‘ and
formats. In our opioion these have been made widely available to
outside experts, both in the United States and abroad. As evidence of
this, we note that these publications are increasingl;being cited in
the general literature. |

Some of these products have been submitted to proteesionally
refereed Journals and subsequently published. thio State's work on
rural credit and MSU's on off-farm employmeot in particular have been
notably eueceseful in this regard. Two books were generated through
the Ferkeley project on decentralization and important results of the
Cornell project will aleo- be published in book form soon. These
publioations are a testimony %o the aeademic credibility of some
cooperative agreement produets and a recognition of their eontribution
to knowledge-build:lng. It can be antioipated that over the next few
years, the number of professionally refereed publications flowing from
AID's investment in cooperative agreements will substantially
increase¢. Illustrative of thio are Milton Esman and Norman Uphoff's

forthcoming book on local organizations, David Korten and Rudi Kleus!'
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eoon-to-bepublished colleetion‘—r‘of, papers on local enpowement and

,self-help. aed George ibnadle and Jerry VanSant's nearly completed
study on integrated rural development. Also illustrative is the
publication of Developnent Alternative's "Beyond the Rhetoric of Rural
Development Participation" in the respected journal, World DeveloE
ment, just as this review was being completed.
The bibliographies at the end of each of the nine reviewe in

Section II in no way illustrate the extent of publication the coopera-
: tive agreements have generated. Two examples demonstrating this fpoint
can be given, First, Cornell's team that worked for the Yemen miesieh
on local development associations published three major reports, 15 -
focused stulies, and several academic papers and journal articles that :
substantially consolidated and advanced existent knowledge about i'ural,
development in that little-studied country. Similarly, Berkeley'e
field work in Kenya allowed David l.eonard not only to prepare papers
for the AID mission but also enabled him to work on problems of budgetv
and finance that led to the publication of the first professionally
i‘efereed articles on the use of micfocomputers in development minis-
-tries, Other exzuples could be given. Indeed, if the full spin-off
of the nine cooperative agreenents could be docunented five years from"
“now. the fuller implications of AID's investment in lmouledge-building'f
k;;uould be evident,
| ‘4, Legitimizing New Topics of Research

Several research products of the cooperative agreements have

contributed effectively to the acceptance or legitimacy accorded to
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important topics. For insténce,,paiticipation has become an accepted
component of a wide variety of’ruféi.development ﬁrojects promoted
through AID, an outcomé that can in large part be credited to the work
at Cornell. Farming systems research has become more credible and
acceptable among agricultural researchers‘in part because of the work
done by Michigan State University. Ohio State's work on rural
financial markets has helped legitimize market-oriented credit
policies, and Michigan State's research on off-farm employment hacg
stimulated increased attention to the importance of small-scale
enterprise in rural areas. In other cases,.even when ideas are still
vague or poorly tested, they have captured the ;ttention and
imagination of practitionér;“and researchers. The wurk by David
beten and others on "learnirig process" and "bureaucratic
reorientation™ through the NASPAA-DPMC agreement is a good example of
this. It has generated much lively discussion and considerable
interest in further research.
5. Promoting Involved Social Science

Development practitioners often charge that aca@emies ére*not
constructive and that they specialize in using the "b}iéﬁt light“of
hindsight" to point out what went wrong and why. In our opinion, the
tone and content of many of the publications reviewed in Section II is
different from that found in many ex post studies. This suggests that
the cooperative agreement mechanism has allowed academics to shift
from a perspective of "megative social science" to one of ﬂexistential
social science.™ This is part;cu;ariy the éa;e with younger research-

ers who have not worked with donor agencies before or who have not
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been respousible for implementing aotivities. 7 Involving the major

| producers of develoment literature in deeigning and implementing |
'donor interventions, has ma,jor imp'l.ioation.\ for iasues of progran
relevance. Specifically, it increases the sensitivity of academics to
the} constraints of reality, teaches specialists about the problems
faced by those trying to make rural development interventions work,
and promotes an exparience of praxis which can inerease the utility
and value of their future writing to development professionals. Whils
not all academics are likely to be so af'feoted. 1t is clear that a

| number of the authors o the research reviewed wire conscious of the
need to relate their research and writing to applied field problems.

6. Training New Specialists
A difficult-to-measure contribution to lmowledge-buildins

involves the training of a cadre of broadly educated speoialists in

rural developnent. aaoh of the cooperative agreements has bro_"”‘ht

‘top,ether scholars sharing a common set of interests to explore a
common set of problems. They have, as part of their work, tamht
students, employed doctoral and masters' degree candidates as research
assistants, and served as advisors for a significant mnumber of theses.
' Many students have und'ertaken field research in pursuit of their
assistantships or dissertations and these field experiences have _ o
" doubtless had an important impsct on the intellectual and phﬂ.oooohié
- oal formation of those involved. A number of individuals ﬁ-omtnird s
world countries have also been intimately involved in the mrk or

teaching resulting from the cooperative agreements.
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For example, Cornell's project identified and helped develop
the applied skills of Harvey Blustain, Arthur Goldsmith, Kathryn March
and Arthur Wiliiams; Michigan State's projects advanced the work of
Dunston Spencer, M¢chael Weber, and John Strauss~ 13 Berkeley's brief
activities introduced Stephen Peterson to AID officers; and the Land
Tenure CQnter'; research brought Stgven Lawry and James Riddell to tpe
attention of the development community. Others could be named, for
many of the country studies involved young people who will one day be
part of an established pool of experts on rural development. The
importance of this is emphasized by noting that some directors of
cooperative agreements (such as Carl Eicher, Dale Adams, and Norman
Uphbff5 and even the institutions themselves (such as the Land Tenure
Cther, Rural Development. Committee, or Development Alternatives)
gained substantial experience from work on prior AID activities.
Clearly, one aspect of the cooperative agreement mechanism's success
in knouledge-building has been its potential for training new gener-
ations of specialists and building or enriching existing centers of
expertise,

‘7. Strengthening Multidiseiplinary Work and Knowledge

Most. of the cooperative agreement enterprises reviewed here

are in agreement that a broad set of factors impinges on the process

of rural development and that a specialist in rural development must

1‘3Indeecl, MSU points out they have produced a dozen Ph.D.s, some
of whom are now regular AID staff and all of whom will continue to
work on off-farm employment topics.
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be broadly ‘"»raniliar w:l.th knowlodge ﬂ'om a range of diaoiplinos. 'rhe o

cooperative agroements havo sisnifioantly promoted the oduoation and

devolomont of this kind of broadly eduoated spooialist. Prosunably. -

th:l.s expando the network of Skilled profossionals avallable to aasist
AID :I.n t'.ho future. The interdisciplinary studies reported in the
publioationa reviewed demonstrate the utility of such approaches.
‘Iho_so range from the overview studies by Development Alternatives that
oombinod economists, political scientists, and anthropologists, to the
country- and problen-speoifio studies by Cornell wh:l.oh rorgod ' |
ofreotive teams of country spocialista and generalists in the various
social sciences.

However, while expanding the notion of multidisciplinary
research and building models for carrying it ouo, the overali CoOp-
erative agreement exercise has failed to promote linkages between
individual cooperative agreements. Indeed, some projects have ,;I.snorod‘ :
the work products of othars: for example, Development Alternatives'

" thinking on participatica in intogroted ;'ural development projects has
eschewed consideration of Cornell!'s sustained progress on that topic.
Hence, in our opinion there is a substantial need to: (1) forge

' linkages between the ‘mrk products of the projocts revieved horef and
(2) undertake activities in the field which focus on tw orv'moro of .~
the kinds of issues which were the ooutorpiooo of oarlior oooporativo
sgreements, Of neoeasity. such aork would have to be interdisci-
plinary.
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A ,*h, Forging Networka of Specialists

o Interactive networks are important to aeademio evaluation of
\7know1edge-generating activities. Publioations revieued in Section II
'aare not sufficient to eetabliah that the. cooperative agreements
‘eucoeeded in their netuork functions, Howaver. thoae-newslettera
reviewed indioate how important they can be to the expansion of new
knowledge. Of these, the Cornell Rural Development Participation
gg!ig! provides a model for mixing short articles, reviews, and news
in a format likely to be successful in holding networks together and
apreading knowledge generated by the project. To sustain networks, it
ia eaaential to share research products; the distribution of news-
11etters ia not enough. Clearly, the wide distribution of publications
itron Cornell and Development Alternative, for example, testifies to
the knowledge-sharing potential of networks. On the other hand, the
limited capacity of the Land Tenure Center to distribute its findings
appears to have prevented interested speéialiste from drawing upon its_
work product, the LTC newsletter notuithatanding. In general. most
~uoooperative agreement contracts have provided ample funda for in-houee;
publieation and distribution ot findinga, a funding praetiee that
 should be continued,
Again, it must be noted that interaotion between the
| cooperative agreement projeets appeare to have been inadequate. Early
~on, core members of the projeeta net to discuse their substantive
aotivities. Unfortunately, this praotioe did not continue, In our
;opinion. more direot netuorking between eore stafr of projects uould

address probleme diaouaaed in other seotions of thia review.
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E. How Relevant is the Research to Practitioners?

- 1. Providing Useful Research Products

A review of the research output of the nine cooperative
agreements does much to dispell the shibboleththeﬁjseudiee by"
academics are unlikely to be useful to field prefeesionals. There is
much in these publications that can lead to fuller analysis of task
environments, better calibration of policy advice, improved program
and project desiéh, timely diagnosis of implementation problems and
management opportunities, userul criteria for formal evaluation, and
enhancement of general plarning capacities.

We have not collected data that would enable us to address
whether missions have found the studies reviewed in Section II to be
useful. It should be noted, however, that an earlier AID evaluation

concluded that they were.1u

Moreover, we have not reviewed the more ;
fugitive reports and memoranda that are often important to the direct'
,aotion needs of field missions. Still, in our opinion, the research i
output of the nine cooperative agreements contains much that is of |
iepotential value at the opsrational level of policies, programs, and -
brojects. As indicated, researchers have in general taken donor
‘interventions‘as the central focus of the cencern and have asked the

' important question,‘how can the performance of rural developnent

effbrts be improved? SOme of the research effbrts have taken oare to';

generate'explicit and operational guidelines te asslst prograu end

"wontgaaery, carroll, and mobinson (1981:21-29).,
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proJeot officers in their activities., This has been a partiouiarly
strong characteristic of the werk‘on‘integrated rural developnent~
undertaken by Development Alternatiees, Inc. The central issue
addressed in this part of the report however, is whether the
cooperative agreements have generated prosranmatic insights that are
operationally accessible, In short, how well heve the nine |
cooperative agreements communicated prosranmatieally relevant
knouledge to practitioners?

2. Reaching Fleld Practitioners with New Ideas and Approaches

The means of communicating programmatically relevant knouledse
are varied: (1) state-ofbthe-art papers; (2) reports on long-term
applied research; (3) handbooks; (4) newsletters; (5) country and
projeot specific evaluations and reports; (6) seminars and workshops
in Washingtcn and abroad; (7) technical assistance missions; (8)
personal communication; (9) videotapes; and (10) simulation exercises.
Ve have only reviewed systematically the uritten dooumentatiOn‘of
research in the first‘fbur categories, and therefore are-unable tof
Judge other forms in uhion knouledge might have been disseminated.
However, it is elear that the oommuuieation of programmatioally
relevant knowledge in the research output we reviewed is hignly S
variable, ranging from quite high to minimal. | v

An important difference among the research reports is tﬁe‘ |
extent to which they are consciously addressed to rural developnent
‘praotitioners. It is apparent, for example, that the reports :

;jsenerated by .DAI are clearly intended for practitioners, not aoademio
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'“°"1he language, length. and fornat are all designed to

“oommunioate effeotively Hith buay orfioiala uho have little time for ;

eading or reflection. Similarly. aome or the reports generated by .
the Hiohigan State project on alternative rural development atrategieah
directly address individuals .“h° are reaponaible for the design and
implementation of agrioultural”reaearen'and extension programs.

It is equally apoarentithat*reaearehers at Berkeley and the
regional planning and area developnent proJeot at the University of
Wisconsin were attenpting to communicate primarily with academic
colleagues. Their reporta are lengthy and often abstract. Documents
produced by Corneil. Ohio State University, and the Land Tenure Center
tend to fall between the two extremes. There is no one-to-one
correlation between good research and good knowledge dissemination.
The‘audience addreaaed'by the research output is more important in
'determining whether programmatieally relevant knowledge is
4diaseminated effectively to praetitioners.

o An important implioation of theae obaervationa ia that a B
roritical component of knouledge-building research through the
cooperative agreement is an explicit strategy for disseminating this
 knowledge to practitioners in Washington and abroad., A diaaemination _
strategy would include (1) a concise statement of intended audiences
and means to reach each of themf and (2) a plan for gathering,
synthesizing, testing, codifying, andvoreeenting information in“
reaponae to the needs and interests of the intended audienoea. Tb our;

knowledge, only Development Alternativea has given much attention to
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: 'an explicit dissem:l.nat:l.on strategy."v 'bwever, even 1f all the projects
'had fbcused explicitly on develcping a concrete disseminaticn strategy
fbr their research materials, ‘their effcrts might not have produced
‘uuch cf pcsitive utility-because it is nct presently known within AID
”cr the ccoperating 1nstituticns what the mcst effective means are for
‘reaching field praetitioners. \g

| | Ihe cccperators uauld be qgll-served by an 1n-hcuse survey,
ievaluaticn. and set of reccmmendations produced by AID tc give
3uidance on appropriate methcds to disseminate kncwledge tc }'
practitioners. This would be a cost-effective 933“3'3°YP'°V1d?“
guidance to all cooperating institutions and to generetefcriteria~by
which to evaluate their prcgrammatic utility., If such guidanee were
made available by AID, then the failure tc communicate effectively
could be laid more squarely at the dccr cf the ccoperating institu=-
tions. Currently, a ecnsiderable anount of this failure must attach
’tcAAID itself. wWith more guidance, the cooperators could be assessed
don the basis of their efforts to develcp and implement a dissemination
‘ustrategy by asking the following questions: (1) Was there a dis-
_eseminaticn strategy? (2) Has it ﬁcllcued? (3)*Were there any |
ddccuments specifically prepared as cperaticnal or pclicy guidelines?
'_(u) What media were utilized for reaching varicus audiences? (5) ch
widely disseminated were these outputs? (6) Were any dccunents
translated into other languages?

"3« Producing Guidelines for Action

It is our judgment that a large nunber cf rural development

policies, programs, and projects could be measurably imprcved if what
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Ve, heve described as

,Here ﬂeriously operationalized at the field level.i However, this
Judgment is incompiete unless it is also noted that the nine proJects

; must make the results of their researuh not simply field relevant

l”(what much of it is)vbut;also field acoessible (uhat is charaeteristio*
’fof only a few proJeots).: That is, programmatic guidelines that are
~fburied within ueighty doouments or that are stated in abstract or
Laoademic prose oan be highly relevant to practitioners but quite
Linaccessible to them. Praotitioners have severe limitations impcsed
}on their time and they need to resolve specifio problems within
*fooused interventions in the most timely fashion.

Preparation of state-of-the-art papers is generally done early
on in a cooperative agreement. A few projects end with the publica..
;tion of a book that summarizes aocumulated experience and findings. _
fNeither is adequate for tne field practitioner.. If AID is to capture
the output as guidelines, then publication must be made a specific
contracuual requirement for the final period of the proJeot.- Other-
Hise, the rush to complete mission uork or the need to publish an
qacademioally aoceptable manuscript uill take preoeeence over this
'essential concluding exercise, -

2#. Building AID's Institutional Hemorx

AID's Hhshingtcn and mission offices uitness the passage of an;
fextensive nunber of studies and the gradual turnover of staff
:speeialists.‘ Clearly, a major problem for the agenoy is the _;
maintenanoe of an ‘institutional memory of what has been learned that

is applieable to current and future problems,
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The scope of the cooperative agreements reviewed allows a
shbétantial‘opportumity for consolidating and updating this steédy
flow of information. State-of-the-art papers and guidelines can do
this, particularly if they are informed of AID'sS internal reports and
can meld them well with academic literature and case studies. 1In
addition, special reports in cooperative agreement publication series
can make the innovations of one mission known to other missions.

The key to this appears to be the designation of AID project
officers who know the specialty area of the cooperative agreement and
have the driveltd contribute actively to the intellectual activities
of the project. It is relatively easy to pinpoint which of the nine
cooperative agreements had such officers. Still, there are no
examples of such officers participating in the drafting of project
studies. This is unfortunate, for many of the AID nfficers have both
the academic tralning and experience to contribute to this kind of
undertaking.

Whether officers are actually involved they should play a
conscious role in eﬁsuring that the agency's steady flow of reports
and case studies are selectively channeled to the contractor they
manage. And they should have the experience to re;iew publication
output and promote its linkages to AID's institutional history and
accumulated knowledge.

In addition, the research output of the cooperative agreements
funded by AID should be fully catalogued and indexed in a format that

is both useful and accessible to practitioners in Washington and in



the field. Currently, there is no such 1listing and the potential to
retrieve infbmapion is cleahly limited. The creation and maintenance
of a rural development index of publications ;hduld be a priority area
for extending the impact of the cooperative agreements in. a way that
enhances AID's 1nstitutiona1' memory.
S. Benefiting Host Governments

The publications reviewed in Section II do not include trip
reports or workshop materials, Even if they did, it would not be
possible to decide if the cooperative ag;-eanents benefited host
govermuents, ; e measure of benefit is whether such research
increased the probability of program iatervention success. This
cannot be determined here. However, several observations cah be made
that are related to recommendatisns for future cooperative agreeﬁent's.

Our experience working in LDC development ministries makes us
question how useful the studies and papers we did rev:l.ew;m;lrght betc |
host governments., Of par,t:l.culai- concern is length., If many of .the
publications are too long for busy d‘eﬁor ?‘orf:l.c:l.ai‘s‘,‘they are e_nti.rely
too long for civil servants and specialists from the third world.
There is also the language problem, Feﬁ:or'-these raterials have been
translated into other langua.ges. Examples. of what might be done vary
from Development Alternative's traﬁaietions' of full report to
Cornell's Yemen stuiies which contained Arabic summaries. Finally,
there are few examples of specialists from the third world actively
participating in major reports, A go'qd example of the value of such

involvement is the work of.E. (huf.a on non=farm employment at Michigan
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Shat'.e. ‘mat cooperative agreement also at:anda out in its uae of
»i'foreign graduate students.

CJ.early, achieving the oﬁ;jeet.iveao‘f-laiowledge-buildiﬂg ah"d' |
jpregr-etic utility would be enhanced t:hrough :I.ncreaaed conaboration
_uith host govermnments and national research eentera and cheir atarr.

Such collaboration, however, must be firmly supported by the m:.aaigna. "

F. Recommendations for Increasing Knowledge-3uilding
1. Making Research More Rigorous

In our judgment, the cooperative agreement mechaniam has

resulted 'in substantial contributions to social ecience lmowled "’ei’
: ,iabeut rural development., At the same time, our review of' the research
output of the nihe projects indicates t:hat the contributiona of-ﬂthe
cooperative agreements wuld be enhanced with self-conscious atae‘nt}:ion
to more rigorous standards of social science ’raaearch. Speci‘.f:lca:l.ly‘,
we recommend the following actions: |

a. Initial work plans for cooperative agreements should
contain explicit consideration of broad research
strategies, needs, and appropriate methodologies.
They should contain:

1) A clearly identified topic with well-defined
boundaries that distinguish it from related
research enterprises.

2) A concrete discussion of the most important
questious or hypotheses that need to be addrasssed.

3) A long-term flexible work plan for exploring these
questions and hypotheses, including concern for
how they will be studied and where research will
be carried out. This should include a plan for
long-term applied research projects and a plan for
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¢apitalizing on short-term technical assistance
-missions to generate comparable data sets.

4) An explicit discussion of the methodologies most
appropriate to research on the topic in question
and the kind of data most appropriate for its
analysis.

5) A strategy for methodological modifications should

time constraints or lack of data impede the
research plan.

6) Points 1-5 notwithstanding, flexibility should
exist to alter the identified topic and related
questions and hypotheses if research suggests that
the initial problem was incorrectly or inadequate-
ly defined.

Initial work plans for cooperative agreements should
be broadly self-conscious about the conceptual or
theoretical framework underlying the identification
of research problems, generation of a2ssumptions and
hypotheses, and the analysis of data produced,

1) Where possible, researchers should be encouraged
to point out how their approach or analysis might
have been different had they followed alternative
conceptual or theoretical frameworks.

2) Researchers should be encouraged to link their
analytic work to larger efforts by others to
increase the theoretical sophistication of the
field of rural development.

The initial task of a cooperative agreement team
should be to produce, within a three-month period of

start-up, a coherent and analytic state-of-the-art
paper., This document should contain: -

1) An explicit consideration of alternative theories
of rural development as they are relevant to
the topic of research.

2) An identification and operational definition of
concepts central to the topic of research, ‘

3) An explicit discussion of frameworks for analySiB
of the topic. -
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4) An initial statement of important hypotheses that
need to be tested through anaiysis of existing
data or field research.

5) Where appropriate, a consideration of the cone
ditions under which important hypotheses are
expected to hold true,

6) A discussion of appropriate methodologies for
expanding knowiedge about the topic of research.

T) A proposed strategy that provides direction for
long~- and short-term research under the coopera-
tive agreement.

Long-term research projects for particular missions
should be carefully selected to ensure that they
become cases that contribute to building knowledge
relevant to the cooperative agreement's research
topic. Providing service to missions should not take
precedence over topic relevance in the selection of
long-term research relationships.

Individual research monographs produced under the
cooperative agreement mechanism should be encouraged
to set forth explicit discussions of theory, con-
cepts, hypotheses, data sources, methodological
choices, and data quality. Project management should
be responsible for certifying the quality and read-
ability of individual research monographs prior to
their publication under the cooperative agreement.

Literature reviews on the topic of research should be °
undertaken only after explicit reasons for doing so
have been established and a set of important
questions the review i1s expected to address is
eatablished.

Individual research monographs and literature reviews
<hould t.; explicitly linked to the concepts, frame=-
.Jrks, and directions for research established in the
initial state-of-the-art paper.

Individual research monographs should be explicit in
differentiating among hypotheses, empirical general-

izations, normative judgments, and advocacy
statements,

Project management should oversee in self-conscious
fashion the quality and tone of individual research
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outputs as well as ensure that individual reports
coincide with the long-term research objectives of
the cooperative agreement.

J. Among the final products of a cooperative agreement
should be a revised state-of-the-art paper that
reflects knowledge gained after the initial paper was
written at the start of the project. This should be
done as part of' a Final Report,

1) The Final Report of each cooperative agreement
should include a concise statement of "what has
been learned." In this statement, consideration
should be given to how techknical assistance
missions and long-term applied research efforts
have contributed to the research output.

2) The Final Report should be particularly conscious
of the multiplier effect of the research to enable
AID to assess the secondary effects of its
research progranm.

3) The Final Report should be explicit in pointing
out how ongoing processes of change are likely to
alter the cooperative agreement's research find-
ings and in identifying important new research
gaps revealed through the research process.

k. Cooperative agreements should be extended for
additional periods when it appears that more time is
likely to lead to a useful consolidating report,
Extension should also be considered where it is clear
that further research on the topic is essential
because of expanded understandinng of the issues or
because research findings are being al:ered by
processes of rapid change.

2. Making Cooperative Agreements Contribute to
Building Expertise '

The process of knowledge-building has important side effects
that AID should recognize and encourage. Foremost of these are the
praining of future American experts, the building of expertise in
devéloping countries, and the dissemination of research findings to

research and training centers., Based on our Judgmént that the work
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product of graduate stwenta;vgis‘o.tﬂ generally high qual:l.ty and our
awvareness that there was liz,tjtle” AID or third .warld contribution to the
research publications reviewed, the following recommendations are
made:

a. AID should encourage the use of graduate students in
cooperative agreement research activities, provided
they work in conjunction with and under the super-
vision of recognized experts.

b. Where pnssible, cooperators should be en~ouraged to
work with development research institutes in
countries where they are undertaking long-term
research for missions.

c. OCooperators should be encouraged to involve foreign
graduate students on their cooperative research '
assigmments.

d. The publication of Ph.D. dissertations based on
cooperative agreement research should be encouraged
by AID and given financial support through the
project funds.

e, AID project managers and mission personnel should be
encouraged to play substantive :10les in the generae
tion of cooperative agreement research.

f. AID should recognize the importance of wide
distribution of the kiowledge generated through
publications that meef academic standards. Toward
this end, cooperative agreements should provide ample
funding to encourage :he widest possible distribution
of research findings to experts in other institutions
who are involved in research and training activities.

€. Research reports should be produced in a well=-
designed format that has an identifiable logo.
Papers should be nunbered and efforts made to ensure
preservation of reports in a few selected research
libraries and donor archives.

h.. At a minimum, each country-specific publication
should contain a brief translated summary in the
country's language. Important synthesis papers
should be translated into French and Spanish.
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ENetuarking is important and should be continued. In

this regard, AID should encourage the publication of
project newsletters as the foundation for networking
activities.

Aside from promoting networks, AID should make
specific efforts to bring principal researchers

working under all cooperative agreements together for

annual discussions about their findings and possible
linkages between them.

-~ 3. Making Research More Relevant to Practitioners.

In our judgment, the research output of the>n;ne q@bpéfaﬁiyef;

asgreements holds considerable potential for improving the performance

of rural development programs and projects. The major problem‘

encountered in the research output is not necessarily whether it is

relevant but how its relevance can be cémmunicated effectively to the
rural development practitioner,
agreements to programmatic improvements can be measurably enhanced

through a number of easily implemented actions.

Specifically, we

recommend the following actions:

b.

AID should undertake a modest but critical in-house
survey and analysis of the wethods that prove most
effective in communicating programmatic knowledge to
regional bureaus, field missions, host country

officials, and zlilier rural development specialists
involved in AID-funded projects and programs. The
results of this study should be made widely known to
present and future cooperators.

Proposals for undertaking cooperative agreements
should contain an explicit and well-defined dissemw
ination strategy for reaching rural development
practitioners with programmatic knowledge. This
strategy should include a statement of':

1) intended audiences;

2) what their needs and interests are;

3) the range of channels and formats available; and
4) how the strategy is appropriate for reaching them,

The contributions of the cooperative
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a. Budgets for cooperative agreements should include
ample funding for the pursuit of a weil-defined and
appropriate dissemination strategy. In particular,
they should include appropriate funds for publishing
progranmic guidelines and advice or making such
available through appropriate media (videotapes,
ete.)

d. Annually, cooperative agreement project management at
the cooperating institution should produce a report
on the programmatic relevance of the research effort,
indicating specific findings and providing data on
the project's efforts in disseminating knowledge,

e. Each research report published under the cooperative
agreement should contain a section or chapter on the
progranmatic implications of the research. Where
appropriate, researchers should prepare a progran-
matic abstract of the individual reports.

f. MActioneoriented guidelines should be a final product
of a cooperative agreement project. Sufficient time
neads to be provided in the project's final year to
ensure that this taslc 12 completed.

8. Project officers within AID should make vigorous
efforts to evaluate and assist the implementation of
the dissemination strategy within the regional
bureaus and field missions,

h. The research output of the cooperative agreements
should be thoroughly catalogued and indexed. The
index should be made widely available to
practitioners.

4, Making Cooperative Agreements More Cooperative

It 1is tempting to go beyond our terms of reference and reflect

on the procedural and administrative aspects of cooperative. agree-‘ﬁ

‘ments,. for these affect the quality of researci. We are cautioned;“
‘however, by the fagt that this review is drafted on the baeis of the |
uritten record and not on a review of the administrative processes
that underlie it. Nevertheless, it may be useful to make several

recommendations which can be deduced from that record.
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AID offioials, it is apparent that AID is a highly pluralistio
organization. Different;vie.u of the purpose of a given cooperative
sgreement often are held by different units within AID, and different
research objectives often are sought by such units. Developing work
plans and terms of refecrence require much administrative time. 'Often
they are so substantive in nature that only researohers can negotiate
them with central units, regional bureaus, and missions. Something<
needs to be done about this administrative time, for there are
substantial "intellectual opportunity oosts" to researohers charged
with carrying out the contract and building knowledge.

Moreover, it is clear that AID and cooperating institutions
have different interests and needs that they expect to fulfill'througnt )
the cooperative agreement mechanism. Especially where the oooperativei_
agreement is based in a university, the research team is primarily
interested in long-term research opportunities and the opportunity to
build a research team around a multiyear project. AID is,primarily,
interested in having ready access to groups of‘skilied professionals
who can offer specific technical assistanceato'fieid;missions as well
: as provide policy, program, and proJeot'advioe7totfield missions and
the-regional bureaus. In fact, an implicit bargain is struok betwen
.the agency and the cooperating institution. the opportunity to carry
out researeh efforts is to be matched by cooperator!s commitment to
provide valuable and timely technical assistance %o field missions and

bureaus. While there are many AID officials committed to the impore
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tance: orxbasic ressarch and general knowledge-building, most of those
with operational responsibilities are primarily interested in obtain-
ing site-specific technical assistance in support of particular
‘pgliciss,bprograms, and projects. If the cooperating institutiop is
n&tvabls to supply this, then officials do not consider the coopera-
tirs-agreesent to be useful. Ain importsnt measure of theisgscessvof a
cooperative agreement fros the persbecitive of AID is the extent to
which bureaus and missions are willing to codmit project and program
funds to obtain the services of cooperative agreement professionals.
Inevitably, there is tension in this relationship between
AID's interest in how to make a policy, project, or program work
better and a scholar's concern fsr critigal anaiysis of broader
issues, Nevertheless, we teiieve'that aﬁnustgr of actions can be
taken to ameliurate these tensions and to isﬁrsve thelperfbrmance of
the cooperative agreement mechanism so that the interests df both the
cooperators and AID are better served, Specifically, we recommend
that the following actions be taken:
a. During the first three months of a cooperative
agreement, the Agency's project paper should be
merged with the contractor's proposal to produce a
specific statement of purpose and objectives that is
agreed to by AID central bureaus.
b. Annual work plans should emphasize substantive
requirements as well as administrative and product

requirements,

1) To obtain quality research AID needs to make its
expectations absolutely clear.

2) Care should be taken to ensure that it is feasible

to achieve such expectations within the research
enviroment provided through AID.
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'3) Hhile AID should set expectations and standards,
it should allow the research institution to
determine how to meet them.

4) Recommendations and guidelines set forth in this
report should provide the basis for identifying
such expectations and standards.

Project officers within AID are a critical component
in the success of the "bargain® struck between the
agency and the cooperating institution. Among
positive qualities for selection are:

1) Thorough familiarity with agency operations and - §

prior experience in missions or the regional
bureaus of AID,

2) Knowledge of the project topic and familiarity
with the operations of academic institutions.

3) A proven ability to interact positively with
regional bureaus and field missions to promote the
utilization of the personnel and knowledge of the
cooperating institution. The ability to establish
and maintain collegial relationships over an
extended period within the agency and with the
cooperating institution is essential. :

If at all possible, such AID officers should serve in

that capacity for the duration of the cooperative
agreement, unless they prove ineffective in promoting
the mutual and productive objectives of the project.

Project officers should be encoureged to participate

. in.'substantive research work, particularly the

preparation of. the state-of-the-art papers and

::guidelines.

t‘q ﬁAID's proJect officers should begin early on to work

e
-
.

L with oontnactors bureaus, and missions to identify
research relevant short- and long-term consulting

d assignments that contritute to thc knowledge-building

objectiVes of the cooperative agreement,

. - ’l
| - g

Project teams at the cooperating institutions should

. vincludeisenior members who have had experience at the

mission level 31 vbrking for or consulting with AID.
These,individUals should ‘be known as flexible and
accommodating professionals who, have demonstrated
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,‘sensitivity to regional bureau and misaion needs and

opportunities.

Specific members of the research team, some of whom
are at the senior level, should be explicitly
committed to residing abroad for an extended period
to oversee and/or conduct long-term technical
assistance and applied research missions,

Senior team members should not vecome so involved in
technical assistance that they are unable to use
their experience and intellect to contribute signif-
icantly to the knowledge=building process.

AID and the cooperating institutions should become
more explicit about and comfortable with the bargains
that car be struck to achieve the goals of both
parties. The ccoperators must appreciate AID's
concern for specific advice about specific problems
in specific locations; AID must provide some
flexibility to the cooperators to identify broader
i{ssues of concern and to set reasonable time frames
for high quality research.

AID and cooperating institutions should, through a
process of consultation, establish a concrete and
appropriate time frame for meeting the multiple
objectives of a cooperative agreement. This process
should establish what tangible results can be
expected within one year of start-up, two years of
start-up, etec. Annual discussions should review
progress and involve an evaluation of the methodo-
logical and programmatic qualitv of work undertaken.

We have noted no obvious relationship between the
topic of the cooperative agreement and the contri-
butions made to knowledge-building or programmatic
influence. Some have suggested, however, that it is
important to the success of a cooperative agreement
from the perspective of AID for the topic to be
fairly narrow and well-focused., The issue of appro=-
priate topics and their scope should be more fully
discussed.
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5. -Improving the Utility of Cooperative Agreements:
Recommendations from Three Specialized Reports

~a. Improving Research Methodology

After a review of the research methodologies. employod“ihiiﬁé

\publioations of cooperative agreements, Donald P.,Harwiok reoommends

that future cooperative agreements give more explioit attentionttoJ

;methodological standards. waards this end. he' suggests the fbllowinz
*guidelines~
'1."Nofmotive.Judgments and Conceptual Clarity:

a) Researchers should draw a clear distinction
between the normative and empirical components
of their studies. When a study introduces
normative judgments or engages in advocacy,
moral biases should be explicitly stated and
not be merged into or identified with empirical
findings.

b) The concepts used in social scientific research
should not rely on persuasive definition or
otherwise prejudge matters that are properly
the subject of empirical investigation. When a
value-~laden concept is used, explicit attention
should be given to the moral judgments behind
it.

¢) Studies should avoid highly aggregated or
diffuse concepts whose operational meaning is
subject to widely varying definition and inter=
pretation. Concepts should be as precise as
possible and should be explicitly defined.

d) When a key concept contains. a number of sepu-
rate elements or dimensions, they should be
spelled out and defined. In studies involving
quantitative measurement, conceptual defini-
tions should be linked directly to correspond-
ing empirical indicators.

- 2) General Issues for Methodology and Research Design:

a) Research reports should provide specific
information about both data sources and the
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quality of those sources. In studies based on
sample surveys, information should be reported
on sample selection, questionnaires or inter-
view schedules, coding and analysis procedures,
and, where relevant, the estimates of errors,
For research drawing on other data sources,
detail should be supplied on the type and
quality of the information used and on analytic
procedures, In general, reports should have
enough information about methodology and data
sources to permit an independent assessment of
quality.

Writers should openly and explicitly state the
purpose or purposes of their studies, Such
disclosure is particularly important when the
study involves som= form of advocacy and/or
when readers may otherwise misjudge its true
intent.

When a study is pursuing two or more incompat-
ible objectives, the report should comment on

how those incompatibilities have been handled,
Such commentary is particularly necessary when
sacrifices in methodological quality have been
made or are being recommended in the interests
of speed or policy relevance.

3. Specific Issues for Methodology and Research
Design:

a)

b)

The choice of methodology and research design
should be guided above all by the objectives
and specific requirements of the study in
question. Both the strategies for gathering
information and the degree of rigor in study
design should be adopted to the particular
research questions involved. When the study
will attempt to assign causality, the design
chosen should be powerful enough to permit
valid causal attribution.

When pnssible and appropriate, the research
design should include the collection of data by
two or more complementary methodologies.

Within such designs special efforts should be
made to obtain independent assessments of key
phenomena through different data sources.
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Whatever the specific data source, the report
should address the question of sampling. It
should first indicate how the sample was chosen
and the rationale for that procedure. Second,
the report should discuss how the sampling
strategy used affects the generalizability of
the findings to the larger body about which
conclusions will be drawn. .

To the extent possibie, sample surveys should
follow accepted norms of probability sampling
at all stages. When practical obstacles make
it difficult to apply these norms, the
researchers sheuld consult a sampling
specialist about ways of working in that
situation. In studies aiming to estimate
population charactersistics or to compare
different groups from the same population,
quota sampling should be avoided.

The procedures used in selecting cases should
yield a fair representation of the broader
universe about which generalizations will be
made. While it is not necessary to use
probability sampling, the selection criteria
should ensure reascuable coverage of diversity
and avoid biased choice.

In writing research reports involving cases,
authors should indicate their selection

procedures and the likely bias produced by
these procedures,

In studies aiming to generalize to a larger
domain, the use of single case studies should
be avoided when posssible. Single cases are
acceptable when the purpose of the research is
to explain those cases or to develop hypoth-
eses, but not when it seeks to generalize to a
range of cases.

The source(s) of information used in cone
Structing case studies should be clearly
identified and the quality of those sources
Should be discussed., If there are ambiguities
in the data or disagreements on significant
facts and interpretations, these should be
noted in the report.



1)

k)

k)

1)

m)

n)

o)

50.

The portrayal given in case studies should
fairly reflect the situation being described.
Case descriptions should not be slanted toward
the views advocated by the researchers nor
should they omit significant details.

When judgments are made about the success or
failure of a given case, the specific criteria
of success and failure should be mentioned. If
multiple criteria are involved, the case should
present information on all relevant criteria
rather than offer a single aggregated
assesament of success or failure,

When the analysis relies heavily on a key
criterion variable, such as a major indicator
of success, failure, or effectiveness, the
study should develop alternate measures based
on different methods. Systematic discussion
should also be provided of differences in the
patterns of association between predictor
variables and the different measures of the
criterion variable.

Generalizations made on the .basis of researach
should not extend beyond the limits of the
information available and should respect the
nuances and complexities of that information.
Particular care should be taken in generalizing
about a population from data based on a sample.

The characterizations made of individuals,
groups, programs, organizations, situations, or
events should be faithful to the variations and
complexities irvolved. Special efforts should
be made to present a differentiated picture of
complex phenomena and to avoid condensations or
simplifications that may be misleading.

AMuthors should normally present a balanced
plature of the evidence available on a given
point. Evidence in support of the researcher's
favored hypotheses should not be overstated nor
Should negative evidence be omitted.

If a writer chooses to engage in advocacy, that
intention should be openly disclosed so that
readers may make their own assessments of its
effects. Even when the author's purpose is
advocacy, the state of the evidence should not
be misrepresented in the interests of per-
suasion,



p) When research reports include policy recom-
mendations they should lay out the emoirical
bases for those recommendations. The discus-
sion should indicate how, specifically, the
research findings relate to the recommenda-
tions.

q) Authors should clearly indicate the normative

bases of their recommendations. They should be
explicit about the values and principles behind

the recommendations and offer some commentary

on why those values and principles apply to the

situation in question.

b. Increasing Research Utility
John D. Montgomery reviewed the findings of the nine

cooperative agreements to identify: (1) whether they contributed to
better policy; and (2) how their policy relevance might be improved.
After reviewing 32 major publications, he concluded that: (1) most of
the reports offer advice that seems appropriate to govermment decision
makers; (é) the decision makers most frequently addressed are mission
‘directoré and project managers; (3) the policy findings are usually
clearly stated, although often hidden in long reports; (4) it 1:;not
easy to determine the degree of empirical support that undefiié#
policy recommendations; (5) there is no necessary corrqlatiqﬁi;éieh a.
negative one-<between good research and policy relevaﬁt rgséarch; (6)
there is no strong correlation between the nature of ﬁhe research
institution and the quality of the research or its policy relevance;
(7) combining resgarch gith»consultancy assigmments is probably
beneficial to both actiwities; and (8) donors are more likely to
suoceed in conveying the results of research to various levels of

users than the researchers themselves.
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Based on these conclusions, Montgomery makes several

" _.recommendations:

1)

2)

3)

4)

5)

6)

Donors desiring to develop a research base for policy
should incorporate a decision making framework
(including the identification of decision makers whom
the information is supposed to help) on the research
assigmment.

Research for policy purposes should not be assigned
on the basis of an anticipated preference for action
on the part of consulting firms or for theory on the
part of universities, Other considerations like
capacity to retain and deploy high quality personnel
and the clarity of the assigned tzask or the mon-
itoring of performance are more likely to produce
desirable policy outputs.

If a donor wishes to improve the policy relevance of
research in its programs, an interim check using some
form of "decision overlay" (see Section III-B) as
both a test and a learning device can serve as a tool
of management for that purpose. Donors should always
apply a "decision overlay" with a parallel "method-
ological overlay" so that the researchers are aware
that standards of both utility and soundness are to
be applied to their work,

Donors should be patient with institutions embarking
on research assigmments whose relevance to operations
is unclear, or in fields that have not yet attained a
level of consensus necessary for accumulative data
gathering and interpretation.

Donors should not try to separate the research from
the consulting functions contractors can provide;
they probably should not always insist upon merging
them in the same institution, if the resources in
personnel, library facilities, and management are not
available.

Donors should prefer achieving a balance between
research and consulting functions within the same
contracting organizations if they arz receptive to
that combination of efforts, .but should not expect
good performance in both of them if the personnel
iavolved are reluctant or apathetic about either the
research or the consulting service.
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7) Donors need separate units to disseminate research
findings and current doctrine about subjects where
the best judgment is apprcaching consensus as to
policy outcomes. Such reports need not be presented
normatively nor as official government statements,
but should be considered a service to decision makers
at all four levels. An alternative mecharism would
be for donors to establish an independent clearing
house for disseminating the policy implications of
sponsored research.

¢. Promoting Research Contributions to Knowledge About
' Households and Women
'Pauline E. Peters reviewed the publications of the cooperative
‘asreemente to assess how they address the roles of households and
uomen 1n the process of rural development. She finds that research on
unmen 1e typically treated as a special field of inquiry rather than
as part of research on broad issues that affect women or are affeeted
by the;n., Ae a reeult, valuable insights into important aspects of
rural development are lost. She also encountered a tendency for
advocscy to replace analysis when reports turn to the subject of
Hohen. In addition, it is not clear that those referring to women
fare aware of the increasing eophistieation of present knowledge about
_.‘_household organization and gender. I-‘inally. there is much need for
i)greater conceptual elarity about the term “household " for the- reportsf;
v~rev1ewed often have a tendency to use the term household
“1nterehangeably with the terms farmer or farm.

The three central recommendations flowing from»hhese“¢0h-

‘clusions are that: (1) Sender should be treated like eny other

variable, such ae ege, claee, or ocoupetion° (2) houeeholds ee unite

of analysie ehould be more carefully derined° and (3) sreater -/
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analytical attention éh&uid~be:51vgn to intra- and inter-household
linkégei. ‘
More specifically. Peters suﬁsests the following gﬁidelinéss

1) Greater conceptual clarity is required to improve
research methodology and to enable more precise
conclusions and actionable findings to be drawn.

2) Particular care has to be exercised in generalizing
from one case or data from one area, from a single or
an undifferentiated category of population, and from
inappropriate data bases.

3) A more rigorous distinction is needed between report-
ing research findings on gender-related issues and
making a statement of advocacy. Care should te taken
that the pressures of advocacy not lead to highly
selective presentation of evidence such that only the
negative effects of change are reported, neglecting
the positive, neutral, or contradictory effects.

4) Imprecise specification of the units of analysis
undermines the force of many conclusions presented,
Particular care 1s reguired with "household" because
it is used as a "lay" as well as a "technical" term,

5) An assumption that the household i3 necessarily a
site of joint preferences or utilities has been

seriously questioned in recent research; hence, the
issue should be carefully treated in future research.

6) Farming systems research and other research frame-
works for investigating the production, consumption,
and investment activities of rural populations need
to integrate information into their analytical and
methodological techniques on multiple decision makers
within households and on inter-household networks.

7) Particular productive regimes where multiple
strategies of livelihood are the rule have led to
insightful discussion of the permeability of house-
hold boundaries. Now, this type of understanding
needs to be systematized and applied to other cases.

8) While poor or needy women and householders must
continue to be foci of research and action,
researchers and practitioners should not equate women
with disadvantage., Different categories of women at
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~ all socio-economic levels need investigating if a
fuller analysis of development is to be achieved.

Similarly, the focus of any inquiry into the affects
of rural development on different categories of women
or households must be expanded beyond production.

Research on rural development will benefit from a
more precise distinction between gender as a key

principle of differentiation and women as social
actors within specific social units.

Emphasis should be placed on the incorporation of
gender and of intra- and inter-household relations
into analysis. Both the integraticn of gender as a
significant variable and the more precise assessmenz
of the key units of production, consumption, and
investment are best seen not as separate "topics" in
the analysis of rural development processes and
policy, but as essential components in an integrated,
structural framework of analysis.
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SECTION II

REVIEW OF NINE COOPERATIVE AGREEMENTS

. Section II contains reviews of the research outpuﬁ’of’ﬁine
eooeerative agreemehts. The analysis undertaken in each of these
reviews provides the basis for the assessment and reeommendations
presented in Section I. These reviews were written by four members of
the HIID profeeaional steff. with each reviewer having expertise in
the area of the cooperative agreement reviewed. Two other members of'
the HIID professional staff agsessed the researeh output and advised
the reviewers on matters relating to issues of methodology and
perspectives on household and gender. Their insights are refleeted in ‘
the reports written by the four reviewers., The cooperative agreementsz

reviewed and the author of each report are as follows:

A. Rural Development Participation
Cornell University

Merilee S. Grindle

B. Organization and Administration of Integ rated ‘Rural
Development R
Development Alternatives, Inc.

John M. Cohen

C. Alternative Rural Development Strategies
Michigan State University
Merilee S. Grindle

D. Rural Non-Farm Employment
Michigan State University
John W. Thomas
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;E. Performance Management
National Association of Schools of Public Afrairs and

Administration and Development Projeet Menasement Center, UueSe
Department of Agriculture
John W. Thomas

F. Rural Financial Markets
Ghio State University
Malcolm F. McPherson

G. Managing Decentralization

University of California, Berkeley
Merilee S. Grindle

H. Land Tenure
University of Wisconsin
John M. Cohen

I. Regional Planning and Area Development“
University of Wisconsin ‘
Merilee S. Grindle

Each of the reviews seeks to provide;egf1)'an overview‘of the
cooperative agreement; (2) a summary of the theoretical frehework and
central concepts; (3) a review of the research findings and their
programmatic 1mp11eations: (4) en*assessﬁedﬁ of the reseaeEhlheﬁhed-
o;ogy: and (5) a set of*euggeet;iene for fi?;‘l.ling remaining knowledge i
gaps in the area, iffany. Heet reviews address theee topiee in thie
order° however, because of some variation . the objeetivee of each
cooperative agreement, there Hill be some /ariability in the iseues
addressed, B - #

It should be~etreesed that these reviews?do not‘eeveﬁ the»full
set of reports produced by each projeet- only maJor studies, publica-
tions, and reports were reviewed. Since an important part of the work
}preduet of each projeet involved mdssion-related reports, the follow-

ing reviewe are not intended to be assessments of the coeperative
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REVIEW A

RURAL DEVELOPMENT PARTICIPATION
Rural Deve.opment Committee

Center for International Studies
Cornell University

1

Q.; Overview of the Cooperative Agreement
| The project on rural development participation at Cornell

. University was the first effort to use the cooperative agreement
mechanism to bring together academic research, field experimentation,
and technical assistance for AID-funded projects, The agreement was
established in order to increase donor ability to respond .5 the
Foreign Asssistance Act of 1973 that mandated participatory’involvéQ
ment of beneficiaries in development projects funded through bilateral
assistance programs. In the éarly and mid-1970s, efforts touincrease5ﬁ 7
the participation of low-income groups in the planning,
implementation, and benefits of development projects in third wﬁﬁid_?
countries had been frustrating to officials attempting to carry odh7
the congressional mandate, largely because it was not clear what
constituted "participation" nor how it should be encouraged. As a

result of this concern, the Cornell project was established in 1977,

1One of the co-authors of this report, John M. Cohen, was
associated with the Cornell project and participated in drafting some
of its publications. In order to ensure a fair review of Cornell's
written record in a manner consistent with tne other eight reviews,
Cohen was excluded from any discussion or review of this section of
the report until it was in final draft and used to prepare the
recommendations in Section I.
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after tao yeara in whioh researehera at its Rural Development
Committee had worked with AID to help identiry and resolve mador
conceptual and practical problems in aohieving participation in rural
development projects. ‘As defined by reaearohers, the taak undertaken
at Cornell was to’ "[a]nalyze the operative elements of 'partioipation'
in rural development efforts, identify experience contributing to a
better understanding of partioipation in rural development- [and]

(

diaaeminate auoh knowledge to Epromote] participatory rural

development" (Rural Development Committee, 1982 57).

i
L

The Cornell project haa produced a large reaearoh output.2

addition, the ‘Rural Development Committee haa publiahed a long liet of*;
related papera funded by other AID projeota or other sources. The .
research output from the participation projeot inoludes a series of
atate-of-the-art papera monographa reaulting from extended field
research in oountries auch as Botswana, Jamaioa, the Philippinea,

Nepal Tanzania, Sri Lanka, and India, among othera as well as
research monographa of a broadly oomparative nature. This work ia of
high quality. It is sophiatioated and analytio and it eonaistently

recognizea the variability of aooial and politioal interactions‘while

maintaining a firm awarenesa of more general patterns and leaaona that
can he identified through reaearoh. It ia not too muoh to argue that
researchers at Cornell have‘defined the topio of ruralfdevelopment

participation and havevestablishedhthe'Rural.Development Committee as

2'rhe research output ia 1listed. in Rural ‘Development Committee
(1982):79-82) .
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a leading center fbr research on participation in rural development o
proJects. , Throughout the discussions of local organizations local
,government, reaource management issues, and other participatory ',

activities in the research output there is a significant effbrt to
C‘use empirical research to generate middle-range propositions about the'
;requisites, nuances. and impact of participation on rural development.
It is difficult in the course of a short paper of this nature to
convey the breadth and depth of the research output; in the pages fo

: fbllow, only the broadest generalizations and most important insights ,
';Jthat it ‘has produced uill be considered These generalization,fand |
insights are uell-artioulated in the state-of-the-art papers (see.
Cohen and Uphoff, 1977 Esman - and Uohoff. 1982 Rural Development
Committee, 1982).

2. Assumptions
The most basic assumption underlying the Cornell proJect is

explicit in much of the research output-f participation by beneficiar-,

ies in rural development proJects.can measurably improve theii impact‘mj,
“on indicators of social and economic development in rural communities,if
Participation is assumed to be central and instrumental to proJect |
5success. Itlistimportant to stress that this assumption~has been
consistently affirmed in the Cornell research output, as discussed in
later pages (Cohen and Uphoff, 1977 3-&- Rural Development Committee,
1982 Esman and Uphoff, 1982' Uphcff, Cohen. and Goldsmith, 1981:281;
,thte, 1981)., Unlike the research effort on decentralization at

Berkeley, therefbr:, the Cornell proJect does not take a highly



critical approach to the central research concept; rather, it focuses

on "devising and applying means for making development more participa=-
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tory" (Rural Development Committee, 1982:vi, emphasis in original).

In short, participation is broadly regarded as an essential "key" to

development (Whyte, 1981).

Other operational perspectives underlie the research effort

that reflect this positive approach to the benefits to be gained

through participation:

C.

d.

It is explicitly affirmed that rural development can
be achieved without major structural transformations
in society if project planning and implementation
processes incorporate participatory perspectives.

It i4 generally assumed that participation at the
level of rural development projects is sufficient to
bring increased benefits to local communities;
broader forms of participation, often considered more
overtly political (mass mobilization, voting, peasant
movements, ete,), are considered beyond the scope of
concern.,

It is explicitly acknowledged that rural communities
are not homogeneous and that particular groups of
rural inhabitants--the poorest, the most remote,
women, ethnic and religious minorities—ware fre-
quently extremely vulnerable to domination and
exploitation by more elite groups at the local,
regional, or national level.

It is explicitly assumed that mutual benefits can be
achieved through participation, such that both
govermments and rural inhabitants will have an
interest in pursuing participatory efforts, even
though their reasons for doing so may differ. Thus,
with some exceptions (see Brown, 1982; Roe and
Fortmann, 1982; Fortmann, 1980) the approach favored
by the Cornell project is not centered on expecta-
tions of conflict so much as on seeking out common
4round among potentially divergent interests. This
perspective 1s buttressed by selection of research
sites that provide a reasonably supportive environe
ment for participatory projects.



lSR; Cornell

e, The positive consequences of participatory strategies
are also generally assumed to span project types.
That is, whether considering » water resource
management project, an intevrated rural development
effort, a research and extension service, or an
agricultural productior effort, all are generally
expected to be more effective if they are
participatory.

f. There is an implicit assumption in the research
output that local inhabitants can increase their
influence over national policies and polities through
effective participation at the project level.

Prcject participation is therefore considered to be
an effective "school™ for engendering broader forms -
of participation. -

. 3. COncegtualization
. A major contribution of the Cornell project has been to

operationalize the concept of participation in development projects.~

specifically

Participation, it is argued is not}a thin itha“'can ‘e

defined but is rather a "general category}for‘related'but‘often quite

:different things, usually activities but including sometimes material
'and attitudinal contributions" (cohen and Uphoff, 1979 5).‘ Four. kinds
of participation are identified" (1) participation in making
[decisions about the intent and fbrm or projects (2) participation in
;implementation processes through the mobilization of resources or 7
fcooperative activity, (3) participation on terms of receiving benefits
'from projects- and (u) participation in the evaluation of projects
A(Cohen and Uphoff, 1977:7-10)s ,

This brcad conceptualization has led researchers at Cornell to
a.view of participation that stresses its dimensions. These

~dimensions respond to three central questions about participation°
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(1) ‘what kind of participation? (2) who participates? and’ (3) how.
does participation occur? Dimensions cr the: ccnccpt that correspond
to the qpcsticnvcf uncaparticipatcs specify local residents, local
lcadcrs,’channcnt}perscnncl, and occasionally foreign personnel
(Cohen and Uphctr, 1977: 10-15). Considerable zf{fort is takcn to
idcntify subgrcups of local residents who tend to be marginalizcd from
rurgl development projects and participation in‘them;(sec*Uphcrr,
‘Cohen, and Goldsmith, 1979:91~159). In response to the question of
how rural development participation oceurs, the conceptual framework
focuses attention on identifying whers the initiative for participa-
ticn comes from, what inducements are provided for participation, what
the structures and channels for participating are, what the duration
and scope of the participatcry effort are, andfwhat’degrcc of
cmpcwarmcnt%rccults from participation (Cchen‘andﬁdpncff, 1977:15-17) .
Thic:analytical framework, it is argued, allows a researcher to
icentify and evaluate the content of participatory efforts in rural
development projects,

It is further spccified that participatory efforts are pursued
within a particular ccntext that affccts the success or failure of the
effort. “Thus, the analytic franework fcr studying participaticn
inclpdcs identification of factors inherent'in the participatcry
activity (who? what? how?) as well as contextual (envircnmcntal)
factcrs affecting it. Under the latter categcry are a series of bdbroad
variables that, it is argued, have to be considered. These are:

(1)?thc physical and biological setting of the participatory effort,
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‘and the (2) economic, (3) Political, (u) social, (5) cultural, and
i(6) historical factors that influence responses to the uhat, who, and
hoa Questions (Cohen and Uphoff, 1977: 18-19). In addition to the par-
‘ ticipatory context, aspeets of the specifio proJect being pursued arer,
specified as having an impact on the effectiveness of participation

: within that pro:]ect. In this regard the analytic frameuork directs
attention toward the content of the project in terms of. (1) its
requirements for technology and resources, (2) the tangibility,
probability, immediacy, and distributional structure of its benefits,
(3) the program linkages and flexibility, and (n) its administrative
accessibility and coverage (Cohen and Uphoff, 1977 19-21).

This framework implies a very broad definition of participa-
tion and identifies a wide range. of factors that impinge upon the
uhat, who, and how questions that are specified. The concept is made
more manageable in terms of research, however, because it is con-
iisistantly linked to the project level. Ihat is, research on rural
jédevelopment participation begins and concludes Hith a focus on »ff
fﬁparticipation in spscific proJects and the eontribution of partici-
ﬁpation to the success or failure of the particular project in
flquestion. Thus, it is clear that the objective of participation for
thefCornell research is to improve the impact (or success) of specific
,proJects. Only incidentally is there concern for broader issues of
effeetive local power to influenoe the traJectory of national
“development policies or politics. '



67. Cornell

4, Major Hypotheses and Findings

 The major hypotheses in the research output are closely
related to the assumptions underlying the project's approach to
participation and the analytic frameuork that it specifies. In a
vreport witten before the: cooperative agreement uas initiated, Uphofr
and Esman (1974) indicate that their findings from research on: sixteen
Asian countries reveal LY strong enpirical basis for conoluding that
local organization is a necessary if not sufficient condition for
accelerated rural development, especially development which emphasizesa
improvement in the productivity and welfare of the madority‘of,rural
people” (quoted in Esman and Uphoff, 1982:9). A study of partici-
pation in. public works programs in Nepal confirms that "the more vocal
a rural community becomes in demanding services, the steadier becomes
the supply of services" (Pradhan, n .d..86). Similarly, "The more
runal people have a chance to make decisions by themselves, the
greater becomes their willingness to contribute materisls and human
resources" (Pradhan, .d.:89-90‘). In swamarizing prior research,
Cohen and Uphoff (1977 3-&) indicate that "national success, measuruad
in terms of both agricultural productivity and sccial welfare
measures, is strongly correlated with’ effective systems of par-
ticipatory looal organizations linking rural communities tc national
oenters of decision making and implementation.”

A recent state-of-the-art paper“includes an extensive:com-*

parative and cross-sectional analysis of 150 case studies of looalh

organizations (cooperatives, clubs, and- interest associations) and a
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broad sahpling of relevant literature is explieit in tesﬁing a number
of the-iinkages hypothesized in the analytic framework (Esman and
,UPﬁﬁffo,1932)- In this study of the institutional dimension of
:partieipeeion. it is argued that localgorganizations can contribute to
rural development by faeilitating the de;ieery of'services.,by
mobilizing resources and aetivities. andvby enhencing-the flow of
information and demands between officials and local inhabitants,
confirming the conclusions of' earlier work by Uphoff and Esman (1974).
Esman and Uphoff (1982) identify a series of characteristics thet are
frequently associated with the success of local organization. Thus.
"relatively small, informal, base-lovel organizations, linked
vertieally and horizontally with other [local organizations] offer
greater promise since they eombine the benefits of solidarity and of
scale" (Esman and Uphoff, 1982:ix). 1In eddition. the study indicates
that participatory and egalitarian values and roles are important
.characteristics of successful local organizations. Informality,
consensual decision makins modes. voluntary membership, and agreee-
upon obligations are also associated with the success of local
organizatione (Esman and ‘Uphoff, 1982:ix). The local organizations
evaluated tend to be vulnerable to failure in performance because of
variation in who participates in them or who dominates them (local
elitee, government orricials, types of leadership or membership)’or
because of their internal orsanizational problems (internal cleavages,
lack of appropriate ekills, malpraetiues).; The etudy also eonfirms

the 1mportance of "promoters, orsanizers, or faeilitators in 'eetalyst



69. Cornell

roles'" and the ﬁmportance of a "learning process approach" for the
perfbrmance ot local organizationa (Esman and Uphoff, 1982:X).

| Other findinga of the Esman and Uphoff case study’ analysis are
intereating because they suggest that "in general, enviromental
cons}raints do not shape [local organization] succeaa or. failure...
[locgl organizations] may further developmant objgctivea‘under a wide
variety of conditions" (Esman and Uphoff, 1982:ix). Similarly, in a
comparative study of participatory development programs in South Asia
and the United States, Blair (1981) finds striking parallels between
these national efforts in terms of their origins and the short- and
logger-term success they achieved. These more recent findings deserve
attihtion because they suggest that issues of site-specificity and
contextual enviromment are possibly less important than is indicated
in the conceptual framework developed in 1977.

It should be noted that these findings about the generalizzole
infiﬁence of contextual factors differ from several reports produced
by the Cornell project. These tend to confirm that specific
contextual conditions greatly aid or impede rural development
participation efforts. In a state-of-the-art paper on the_fbasibility
and application of participatory efforts, it is argued that "the ﬁéfe
unequal the distribution [of assets], the more difficult it is to have
broad participation in decision making and in benefits" (Uphoff,
Cohen, and Goldsmith, 1979:29). Similarly, structural impediments to
the participation of women in rural development projects are

ddhumented by Gellar, Charlick, and Jones, (1980).AWhyte (1981), Cohen
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and. Uphot‘f (1977). Glarlick and Vengroff (1983). and Staudt (1979).
S An important set ot findings about contextual variables
emerges from research on mixed pastoral and agricultural regimes in
lAfrica. notably in Botsuana. Ihese findings focus attention on the
impact of "seasonality" on the local community and the impact or
change on the institutions available to. promote rural development
participation., Brown (1982:2) concludes, for example, that seasonal
migration for pastoral pursuits and other income-generating activity
in four villages in,Botsuanafmeans that "the village boundaries are
not the releysnt;geograohic boundéries for people's main socialland
economic:concerns;ﬂ Hhere this is tne case, villageacentered
crganiistions to promcte rural development will not‘be effective and
other kinds of organizaticns need to be identified that can be more
effective. Similarly, he concludes that in the village studies,
-traditional and modern institutions coexist and are continually
underécing change. This becomes a significant problem for encouragin§
;participaticn uhen traditional organizations such as those that center
'around the village headman have ueakened but modern organizations |
fcentered around official or interest-related activities are not,yet»
strong enough to replace them. Roe and Fortmann (1982) also indicate
that seasonality affects the rural water sectors and results in the
difficulty of locating central economic and social interests uithin
the villages. They call for efforts to create "communities out of kﬂ
localities" (Roe and Fortmann, 1982:188) .. They aJ.so argue that the .'

‘concept of the household must be carefully used in situations in which
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.the househnld may be dispersed gecgraphically at various seasons or in
pursuit of divergent functions. Ihus, Just as the community is fbund
to have permeable boundaries, so is the household.

Iheltindings'indicated'in th9§9~§t“ﬂ193 confirm the hypothe-
sized relationships'indicated in tne;ccnceptual framework while at the
Same time differing from the generalized finding of the comparative .
study of local organizations done by Esman and Uphoff (1982). gfrcm a
social scientific perspective, among the most interesting(studies by
the Cornell researchers are those that delve into the structural
impediments to participation in third ubrldfcountries. Tﬁese reports;
while perhaps less immediately useful to the field practitioner,
address basic theoretical questions more directly than most of the
research output. More generally, the dissonance in researchlfindings
suggests that considerable investigation should be directed toward
understanding the impact of envirormental or contextual variables on
participatory efforts at the project level and the ccnditions under
which they do or do not affect the perfbrnance or ‘outcomes of
participatory strategies,

Similarly important'from a knowledge-building perspective arej
the reports that focus on the relationship between conflict‘and
participation. In a study of participatory socialiam in,TanzaniaL\
| For tmann arsuosrtbet it has not been effectively pursued in that
country, largely~because of the conflicting interests of bureaucratss
and peasants., These interests differ, she indicates because or

differing but equally legitimate and understandable goals. She\‘
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concludes~that "mich of the enthusiaan fbr‘participation 13'b33§¢;°ﬂ
thefimplicit assumption either that one Side has the answer or~that
the various sides can decide on a mutually satisfactory soluticn. But
.if the sides differ significantly. there may be no mutually satis- “:,u
: ractory solution" (Fortmann, 1980 119). Such a perspective cculd call. :
finto question the assumption fbund in ‘much’ of the research output thatg:”
v‘there is mutual bencrit to be gained by local inhabitants and gcvern- |
7ments in pursuing participatory strategies, even if their~interest
differ. Fortmann indicates that peasants, when faced with the |
imperative to participate in development projects they do not consider
to be beneficial. can shnply withdraw. refusing £0 . participate, and
therefbre acquire the pouer to bring about the failure of the project )
(1980.118,»see also Roe and ?orbnann, 1982). Similarly, Goldsmith' andf
Blustain (1989) indicate that participation in an integrated rural |
development project in Jamaica was limited to those aspects of the,
project that could only be acquired through organizational mehberehip.gf
Most. cf the benefits that members perceived to flow from the project )
: j‘were toc limited and the dominance of‘ bureaucratic agencies tco great |
| to induce more active partioipation (see also Blustain. 1982).‘ The'
'studies alert researchers to- the question of why local inhabitants
awill or will not participate in development projects. Tbo frequently,
lperhaps, 1t is assumed that they are available and eager to -
y‘participate in. a wide variety of projects if- only they are given ‘the S
°PPQFP““?FV;t° do so.
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-’Findings'from other‘etudiea~are*euggeetive beoauae~theyvbegin
to explore types of participatory etrategiee and to link their
potential nontributione to program objeotivaa and oontextual
oonditiona. Several . field atudies focus on programs of animation
rurale typically ‘found in Frenoh-apeaking west African oountries ‘('see
'Charliok and Vengoff, 1983, Gellar. Charliok, and’ Jonea, 1980, u
Charlick. 1983). In their etudy of this program_in Upper Volta,
Charlick and Vengoff (1983) identify and evaluate three teohniques
commonly uaed to pursue animation rurale-linkage,.top-down, and
bottom-up strategies. Their.findinga are important, for- they indicate
the results that can be expected from mtilizing'eaoh of the_strategiea?
(Charlick and Vengroff, 1983:7-8). ‘Linkage‘approaohea to animation
rurale are fbund to'befthe moSt‘produotive“in inoreasing’the viability
and impaot of rural development proJecte. Top=down approaches are
associated with improving general material well-being but are not
likely to inoreaae equity or nas .cipatory dimensions of rural
development, Bottom-up approaohes are useful for enhanoing partioi-
pation and viable(looal organizatione, but they are only weakly
assooiated with nmprovementa in material well-being.

Important alao in the papers on animation rurale are the
indioationa of uhat the prooeee can be expected to acoompliahed in
genaral and the oonditiona under which such goals can be achieved.
Gellar, Charliok, and Jonee (1980:168-170) conclude that: (1)- the
amount of politioal and eoonomio ohange that can be antioipated from

etratagiee like animation rurale ie 1imited when it ie the state that
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promotes them° (2) the suooess of suoh strategie' is dependent upon

1\

national leadership support and development goals (3) suoh strategies

v'are trequently useful to governments to ensure projeot suooess but are

not 1ikely to be popular with them uhen thev enoourage‘broader forms

‘of participation° <u> contextual faotors are central to:the suocess or*
 failure of suoh strategies (5) animation and similar strategies must
be integrated into broad poliov and administrative frameworks° and (6)
k,researohers and evaluators should oonsider animation and similar
“‘strategies in terms of their relative suooess or failure vis-a-vis
'alternative strategies. s , -

R The Cornell researchers also add insight into the role of
women in participatory efforts (see especially Staudt, 1979; Harch andfi‘
Taqqu, 1982; and Taylor, 1981). Significantly, gender is inoorporated*
as a variable to be studied along with others (age, ethnicity, sooial
elass, eto ), and women's organizations are treated as organizations
fwith eharaoteristios that can be analyzed along with other kinds of

:organizations in Esman and Uphoff (1982). Thus, women and women'

| organizations are included in a broader universe of households,
jfgroups, and organizations whose problems, oontributions, and needs oan |
:be studiedlin terms of a partioipatorv perspeotive.(~In one oase f
L;(Gellar, Charliok, and Jones, 1980), women's groups are fbund to be .
‘highlv suooessful in gaining benefits fbr their members but at the
same time, aterial benefits are aehieved by them only to the extent

that these, and the behavior that generated them, could be defined as

"typically female" aotivities that offer no threat to what are
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traditionally male roles, .In general. the research output addreaaes
the isaue aof gender from a conceptual frameuork and methodological ,
approach that doea not single it out as "special" but treata it as ﬁn
important variable for research similar to other important variables.i
'St vMethodologx

The attention to conceptual clarity about pnrticipation in the
Cornell project is a fine example of methodological rigor. This |
concern with conceptualization' (1) helps to prevent overly aggre-
gated analysis of participation; (2) suggests broad directiOue for |

data collection, such as.on who ia pargicipating in what and how- and

(3) provides useful leads for ‘the development of specific empirical
indicators,

In addition, the Cornell project demonstrates the utility of
combining complementary methodologies and data sourceo in a single
study. An example of such methodological integration is evident in
the study by Roe and Fortmann (1982) on the rura" water sector in
Botswana., They combine a large sample survey of rural households,
extensive fieldvobservation, and data resvlting from interviews and
observation of water management groups. In addition, the authors use
their own extensive experience in the country, their familiarity with
related literature, and informal interviewe with a wide variety of
relavant persons, Similarly, the approach taken by Gellar, Charlick,
and Jones (1930) in atudying animation rurale in Senegal systeme
atically utilizes other scholars in the field to summarize their

observations on the issues under study. The research by Goldsmith and
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Blustain (1980) on integrated rural development in Jamaica also brings
together three data souroes- participant observation, interviews with
vinrormed persons° and awsanple survey of rarmers.

) The projeot on: rural development participation also raises
;some methodologioal issues. For example. in some reports (Gellar,
i_Charlick, and Jories, - 1980- Uphot'£, Cahen, and Goldsmith, 1979, thto,
1981) are very olear about the sources and types of inﬂormation used,
.while suoh attention to speoifioity is weak 4in others. Ihus, Staudt
(1979 50) lists a variety of "uomen ] issues," such as speoial health
care needs, less aooess to eduoation than men, and overt physloal
abuse toward women, These issues are identified "by loeating sex
disparities in work, opportunities, and resouroe oontrol "g souroe
that provides the reader with little basis for Judging the frequeney
or salienoe of suoh questions to uomen in general Roe and Fortmann
(1982) on the other hand, are speoifie about their data souroes when
‘.disoussing questions of uater ‘use in rural areas but vague when |
analyzing oentral government peroeptions or resouroe management in
oommunal areas,

A second issue concerns axplioit attention to sampling
standards in survey researoh. Several of the Cornell studies make use
| of sample surveys as a major source of information about rural areas |
(Roe and Fortmann, 1982' Brown. 1982° Pradhan. n.d, ).k Roe and
Fbrtmann are explioit in indioating the sanpling standards they adopt,;
while Goldsmith and Blustain (1980) and Pradhan do not provide enoush ﬂ

inﬁormation to permit evaluation or their sampling design.
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A third methodological issus involves the se ection of cases.

}The question of sampling arises as uell in the choice of cases to
illustrate a point or to form the basis for additional analysis.
wQuestions about the representativeness of cases arise in several of
the papers in the cornell prcject. In a discussion of uomen's status,
VStaudt (1979 6-8) chooses examples from four regions- The Andean lm :
fﬂighlands, East Africa. West Africa. and China.x Would the conclusions
@reached about uomen's participation be the Same if different examples
;had been chosen? The danger of choosing cases selectively to make a
‘point is particularly great in papers that advocate actions to
ameliorate general problems. ) |

. Questiens about the adequacy of infbrmation about cases are .
,pgermane to the study of Esman and Uphoff (1982) on; local organizations

ﬂand rural development. Fbr their research, the authors sought 150

‘reasonabl' complete case studies of local orsanizations inmdeveloping
countries, Each of the cases chosen is coded on 55 variables and then
the relaticnships among the variables are analyzed. The infbrmation |
used for the ccding is literature on the orsanization in question.
fAlthough the infbrmation available on one case is likelr to be much
;better than that on another, all have tc be coded with the same scales
Won the same set of'variables. Although the authors do not discuss the
difficulties of this type faced in ccding, nor do they indicate the
:degree of coding reliability (inter-rater consistency), it is safe to

assume that there were problems of comparability.across organizations.

- Greater detail on the coding procedures and difficultiesbvould help



78. Cornell

interested'readers to form judgments about the quality of the
resulting data.3, |

There are additional concerns. to. be addressed about
measurement. ‘Questions about the translation of eoneepts into i
quantitative measures can be raised about several of the studies. ‘
partieularly those by Esman and Uphoff (1982),- Hilliams (1981), Roe
and Fortmann (1982) Goldsmith and Blustain (1980), and: Pradhan <
(n.d.). Hilliams (1981) makes 3 serious effbrt to develop obJeetive
indicators of government perfbrmanee, but is less cautious~than;he:
should be in using aggregate data for this purpose, Ihe diftieulty,
_with suwh data is that the fit between the concept, such as |

"capability," and the aggregate measures, such as revenue eolleeted;

is often approximate or poor. Esman and Uphoff (1982) also develop
systematie procedures for coding qualitative oase materials, but need
to be more explicit about the problems involved in applving such
proeedures. In evaluating the validity of the measures obtained, it -
would be helpful,to‘have a coefficient of coding reliability and,a
more general discussion of the strengths and weaknesses in these'
particular data. -
6. YProgrammatie Implications

l Ultimately, tne.dornell project on rural development may;§e4
less important for the specific programmatic guidelines itnhasf |
produced that for its positive role in familiarizing;fieldkpragtif

3This detail is included in the book. manuseript that presents the
local organization's study in full.



tiqhérs with the importance of particiyation and advocgting‘it as a
central aspect of any rural develdﬁnent projeét. In doing so, the
'Cbrﬁell researchers have‘é;in the elusive concép§ of partic;pét1on a
concrete and relevant.d&fiﬂiﬁidn for field pfactiﬁfbnefs; “in this
regard, the;ﬁqu of tﬁe,préjectrtéék!an "apple pie" concept that all
q&uld applaud but few ware'ablelﬁalapplyéq& linked'i€'£§ thé'
fbfganizational component of specitid projects. In doing so, it is
ﬂiﬁolated from the concept of politiéal”participation (see Uphoff,
zqéheh, and Goldsmith, 1979:279-284) and made a "necessary but not
sﬁfficient condition for project success,"r Partiéipation thgrefbre
has become an activity, resource, or‘attitudeato get things done more
aéffﬁétively at the'projéct_lével.v |
In addi%ioh,vmést'df the studies done present a series of
recommendations for increasing participation. .Some of *hé,§0Ee.
generalizable guidelines are broadly relevant to fiela practiﬁiéners.
Practitioners are alerted to‘}he fact that participation is nﬁt a
separate activity but mﬁst b; an integral aspect of allzspédffic
plaﬂniqg,’implementation,,aqd evalﬁation adtivities in rural develop=
ment projects (Uphoff, Coheny and Goldsmith, 1979:28). Similarly,
they are advised that particibation is‘mostféffectiVély"achieved
fhrough local organizations (Uphoff, COhen,‘and Goldsmith, 1979:28) .
Field practitioners are also advised that the goal of participation i:
to strengthen the linkages between local communities and national or
regionai centers (Uphoff, Cohen, and Goldsmith, 1979:29-30). More
;pgcifically, they are told that local organizations should:
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e(1) be organized around a concrete goal, (2) begin with a sﬂmple task;

‘ 4(3) be based on present skill leiwls of members- and cu) be fbeused ‘on

' tasks&that oan only be done through oooperation. Similarly, the ’
| (t’indings of Esman and Uphoff (1982) provide progranmatio guidelines in‘
alerting praotitioners to the importanoe of small, informal. and task-f
oriented groups in stimulating looal partioipation. Several studies -
indicate the utility,of}the role of promoter or;ggiggtgg;,'

1. Gaps in Knowledge -

‘ The Cornell projeot on. rural development partioipation oan be
J,oredited with a maJor‘contribution to the field in terms or defining
vthe oonoept and specifying oentrally important linkages among the |

variables that facilitate or eonstrain partioipation at the projeet '
.level. The research output has produeed a usable and widely adopted
oonoeptual framework and while this perspeotive has not generated |
maoro-level theories related to oause and efi‘eot relationships. it has
_made partioipation a more acoessible idea to t‘ield praetitioners.

To generate additional knowledge about partioipation, =
researohers might take a more eritioal approaoh to the utility of
partioipation in various rurai development aotivities. An area'that
remains to be explored is the possibility that partioipation con- |
tributes differentially to. various types of projeots.‘ Reseazrn oould
usefully explore uhether some- types of projeots uill inevitably fail |
if they are not designed and implemented in a partieipatory mode and

vhether other types of projeots oen be suooessful even uithout

extensive partioipation.‘~Iné;irelated fashion, it uould be useful to
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undertake greater efforts to identify contexts in which participatory
efforts will be extremely difficult if not 1ﬁpbssible to puraue and
enviromments which are facilitating of such efforts. This wuld
encourage more research into one of the 1366rthﬁt ﬁﬁénsgawed qusstions.
broached by the Cornell reséarch: how imbortant are cdntextuai
variables to the success or failure of participatory efforts?

More research shguld be directed toward the question of why
local inhabitants might or might not be motivated to participate in
rural devoalopment projects. Such research would be hnpoétant in
responding to the ”lndings of Fortman (1980), Brown (1982), and others
that conflict, not mutual benefit, is often perceived in the relation-
ship between local inhabitants and government officials in charge of
1ﬁplementing deveioﬁment projects. This’research couldﬁu:gfully‘be
linked to the issues raised in the interesting thedretica;'liteﬁature
on public goods, public choice, and collective action. 'Sﬁch a focus
cou;d provide important insights into the kind of activities that are
most likely to elicit participatory responses'from lo&é; ﬁﬁhabitanta.
Similarly, this research should ask more explicitly what/éﬁffidiﬁétion
rehuires from participants in terms of their time, commi%mqnt, skills,
risk-taking resources, and seasonal availability. This kind of focus
would go far in correcting easy assuaptions about the evident banefiba
of participation for potential participants and therefore their ready
availability to become involved in rural development projects.

Future research on rural development participation should

continde the important focus on the problems involved in encouraging
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'participation among important subgroups or rural 1nnabitants-tne
_landless, women marginal farmers, pariah groups, eto. This research
uould necessarily highlight the importance of oonfliot in efforts to
’enoourage partioipation and might generate new insights into the
frelative eontributions of oonfrontation or eonsensus, homogeneous or

‘heterogeneous membership, looal elite involvement, and the task

o orientation of different forms of organization. The large number of

professionals and graduate students who have partioipated in the
;Cornell projeet uill doubtless ensure that these important question:s
reoeive attention in the future..

‘ Perhaps the most evident task that remains to be addressed is
explioitly operational. Substantial researeh energies should be f |
directed toward specific and applied "how to" questions. "While the
Cornell project has made important contributions to advooating par-
vtioipatory modes and demonstrating their utility, it has not offered |
field praotitioners.the kind of specific methodologies that are needed
to initiate. support, or maintain speoifie partioipatory organizations
in speoifio development projects. Ihis is olearly a needed step to
finorease the umpaot ot the work that has been done at Cornell and
’offers the.possibility for generating and refining important theories;;
abont oolleotive decision making, incentives for participation, |
leader-follouer interaotions, learning prooesses and conflict, Thus,
‘focusing explioitly on the "how to" ‘question should enable future
researehers to utilize the oonoeptual framework developed by Cornell
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the group and individual level with conorete uethodologies that could
be applied by fleld practitioners to speeific’projects in specific

contexts.
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BEVIEW B

ORGANIZATION AND ADMINISTRATION OF INTEGRATED RURAL DE?ELO?MfﬁT

Development Alternatives, Inc.
Research Triangle Institute

1. Overview of the Coogerative Agreement
In September 1978, Development Alternatives, Ino. (DAI) andx

_Research Triangle Institute (RTI) entered into a four-year agreement
;with AID to aeaist donor missions and host governments in the design
and hmplementation of integrated rural development (IRD) programs and
projeots. This was not a cooperative agreement for several reasons,
the most important of which was that cooperative agreements cannot be
entered into with private firms. Still, the activity was conduoted in i
a manner similar to other oooperative agreements and: is reviewed as |
sush.,

In this regard, it should be noted ihat the contract between
AID and DAI/RTI was quite specific as to what was to be produced. It
seems likely that the high productivity of the project in comparison
to some of the university-based cooperative agreements discussed in
other annexes may be due to suoh speoifioitv. a finding that has
relevanoe to the design of future oooperative agreements.

Foousing on large-soale rural development projeots, this
aotivitv had two major objeotive3° (1) to assist the field sta:ffof
host governments and donor agencies in dealing with organizational and

admini!trative problems that arise in major rural development
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"projeots-:

"ot o ganizational arrangements and managerial aotions that nave posi- :

f:tivel ,or negatively influenced the success of such projects. The
‘e{total tinanoing fbr the project including mission add-ons. was

approxﬂnately 33 8 million.'

i As o 'i982. members of the project'e interdisciplinary core
'*statf had provided technical assistance to 23 projects in 18 |
f7countries. Published field reports have been released on projects in
nBotswana, dameroon, Colombia, Egypt, Ecuador, Honduras, Indonesia,
a;Jamaica, Kenya, Liberia, Nepal, Panama. ;hilippines, Sudan, and
'I‘hailand. Field work has included designing management components for
_projeots, assisting to ﬂmprove»management perfbrmance in on-going
,projects. and evaluating project strategies. Additional data has come
from other AID funded DAI rural development projects in Indonesia,
',Sudan. Tanzania, and Zaire. Drawing on’ the experience gathered
B gthrough these field activities and building on a wide—ranging review
‘Akof the literature on IRD and project design and implementation, the
’f}core staff have produced several major analytical papers on topics
‘related to the cooperative agreement.

i2: Central Assumgtion
f~< The major assumptions underlying -the knowledge-building

_ ;effbrts of the cooperative agreement are-'

~a. The main objective of development is to promote
o broad-based welfare, well-being, and empowerment for
rural people;

* ba. If properly designed and nmplemented, IRD projects
' can promote such development; |

DAI

and (2) to undertake knowledge-building comparativelanalysis‘,
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: 3.

Several of

undertakéhf

- 89 DAL

Management problems generally result from poor .
project design work but even where proper design is
achieved it is not a sufficient condition, good )
‘management practices being essential;

The key constraints hampering ei'fective design and
implementation are uncertainty and complexity in the
task environment, dilemmas inherent in organizational
design, and a limited number of critical administra-
tive problems;

A set of guidelines can be forged out of accumulated

- rural development experience and the wider social

science literature to address effectively these key
constraints;

These guidelines need not be grounded in solid
empirical evidence if their applicability can be
logically established, their advice squared with the -
experience of seasoned observers, and their content
generally phrased;

Actual use of proposed guidelines must be taiioréd‘tbk
context-specific conditions which are too diverse to
be addressed in analytical papers;

There are no generally applicable rules about the
organizational location or related linkages for IRD
projects; organizational location and linkages
suitable for one stage of project implementation are
not necessarily appropriate for other stages;

Orderly sequencing of IRD project activities is the
key to determining which organizational location and
linkage arrangement is appropriate for dealing with
the need for changing organizational and administra=
tive approaches over the history of the project;

Presentation of guidelines for improving organization
and administration of IRD projects must be made in a
format that is attractive and useful to busy and
committed development practitioners.

these assumptions a:e‘also‘findingsrof uhe rgéearch

by DAI/RTL.
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In the early stages of the project, the core staff generally
assumed that it was possible to design‘and lﬁpleméQt,successful IRD
projects: without havihg to affect major structuﬁgi‘ciange in the ﬁask
envirdnment. However, by the'endvéf the research period, at least
some members of the DAI/RTI team c;éarly concluded that without
structural change effective development woul‘c'!f,'hoyt occur (Honadle,
1981). Finally, coée staff assumed that researchers couldvd;aw on
both structural and cognitive traditions in the social science
literature without concern for the theoreticai integrity of the
analysis,

3. Theoreéical framework and Central Concegts

- While linked to tﬁq_fields of organizaélonal behavior ‘and
public administration, the*thépretical franework for‘thé'cqopé}atiQe
asreeme@t 13 not expressly revealed in the project'3~pub11§atians;
This hampers - the utility of these publications to those interested in
khowledge-building. At best, one discerns'an’ecclectic use of a wide
range of development concepts organized around a broad definipion of
IRD and a logically fbrmulatéd process—oriented, problem-focused
model. | | -

Skirting the conceptual éébates that plague the litergture,
thg DAI/RTI core-staff adééggd a sweeping definition for IRD: ",..the
process of combining mﬁltiple'developnent servicei into a coherent
effort to improve the well-being of rural populations" (}bnadiéf,.et
ali;’igao:u).,‘srom this perspectivg-they formulated a cohereﬁt.and

pnécﬁ;cal framework that eschéwéd academic debates and focused on

DAI
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"implementation as the eonvereionﬁof resources intofgeeds.and
serniees; the use of those-goeds'andweerViees“bp;terget groups, and
'improved welfare resulting from that uaage" (honadle, et al.,

1980 32). A broadly descriptive stete—of-the-art paper was drafted on

the basis of this definition (Honadle, et gl., 1980). Entitled

Integrated Rural Development: Making It Work?, the paper sets fbrth a

broad conceptual framework that allows DAI/RTI core staff to organize
the wide ranging analytical and empirical literature on IRD.V While
simple and not directly gronnded on macro-level social seienee~theery,
the framework serves its purpose well, for it allows DAI/R‘I’I to use |
publicatiens focused on integrated rural development projects to
formulate guidelines useful for designing; implementing, and
evaluating large and complex rural development projects.

4., Research Findings and Programmatic Implications

The DAI/RTI cooperative agreement produced a breadpset,of

publieations. Eight Jjournal articles, two book ehapters, and two
book-length manuscripts broadly advertise theeproject end ite in-house
publications. These are‘published in a consistent format as field
'reports, research notes, uerking papers, and state-of-the-art papers.
In addition, a number of miscellaneous papers are available through
DAI.

A reivew of these publications illustrates how broadly DAI/RTI.

and AID wiew the fbeus of the eeeperative agreement. Topics range
from Africen land law and deeentralization issue’s (Henadle, 1931)ﬂto

supervising egrieultmrai extension and rapid rmrai reeennaiseance for

DAL


http:conversion.of

92. DAI

developnent administration (Honadle, 1§79). The fesearcn output
suggests that AID viewed the focus of the undertaking as being much
broader than that implied by the title of the project and the core
staff extended their interests beyond the narrcuer limitation of IRD
organization and administration. Because of the broad viea;taken-by A
the contracting parties, it was not long before tne~project‘camefto
see its focus as being on the organization and acninistration‘of all
large projects. and not just on IRD projects., Discussions with the
participants in other projects indicated that this scope created
problems for other cooperative agreements in the AID rural deveIOpment
portfolio, for the Berkeley project had difficul.ty defining itselr in
the light of the DAI/BTI project's scope and Cornell had steady juris-
dictional skirmishes with the IRD project over who had responsibility
for analyzing rural development participaticn.

Careful reading of: the D!I/RTI work product reveals alterna-
tive views on uhat should be emphasized. While agreeing on the need
for pragmatic ﬂocus, the authors of the initial state-of-the-art paper
Making it Work? subseqnentiy take two dirferent paths, The first - P

group‘centers’its concerns on "problems encountered in Qesigningﬁand
implementing cewplex rural development projectst (Morss‘and,dony:1§81)
and>the second focuses its attention on "groccsses'of ccnplei raral
development project design and implementation in uncertain environ-«
ments" (Honadle, et al., 1981). The latter group has produced more
publications than the former. Nbreover. its publications are much

broader. TWo books are currently in preparation that will be
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restatements of each view: (1) Gebnge Honadle and Jerry VanSant's

Implementation and Sustainabilitx: Lessons from Integrét@d Rural
Development; and (2) David D. Gow and Elliott R. Morss' Imhleméhting

Rural Development: Problems and Remedies. Finally, the process-
oriented group's views prevailed in the publication of guidelines for

project planners and managers, entitled Making Rural Development

Self-Sustaining (Development Alternatives, Inc., 1982). This late

1982 publication summarizes much of the project's work and casts it
into an applied set of recommendations.

The project's principal state-of-the-art paper, Making it
Work? sets out to: (1) provide immediate practical guidance to
practitioners; and (2) focus further inquiry on specific questions
about the organization and administration of IRD. The paper begins by
identifying four management objectives of IRD projects: (1) applying
resources; (2) delivering goods and services;‘(3) supporting local use
of these goods and services; and (4) improving the ﬁei?ahé ofvproject
beneficiaries. From ﬁhis perspective its authors eiam}ne-éhé,o;éan-
izational and managerial issugs involved in achiéving this Séquence of
objectives. In the process of doing this, the paper covers a wide
range of options for: (1) designing the organizational structure of
an IRD projects (2) linkipg the projesct to external organizations;
(3) managing the project; (4) increasing the probability that the
project will reach and involve its intended beneficiaries; and (5)
establishing the v;otentiﬁl for the project's welfare impact to become
self-sustaining. In presenting these options, both their advén;agés

and disadvantages are discussed,

DAI



Of particular ﬂmportance is the paper's identification of

\eightf ommon obstacles to implementation° (1) resistance to

'integration and coordination of IRD activities by participating
\agencies’ (2) managerial skill deficiencies among proJect managere,

i(3) inadequate management information svstems° (4) lack of incentives

DAL

for proJect staff or c00peratine organization pcrsonnel to act in waysf~

that support proJect objectives' (5) delays due to procurement E
'bottlenecks° (6) inappropriate use of techn cal assistance- (7 none-
response to project initiatives-bv intended beneficiaries; and (8)
failure of benefits to continue flowing after project completion.
Many of these obstacles are not specific to IRD proJects alone, and .
hence the DAI/RTI discussion of them has a wider value to development
practitioners.

MmgmemurmmumuethtMpwwamtmv
(1) many management problems can: be traced to inappropriate organiza-'
tional arrangements; (2) inadequate consideration of the ﬂmportance of
organization affects beneficiary response to IRD activities and their
sustainability; (3) while organizational . design demands”the highest
ﬂpr ority, each proJect's organization must be custom-tailored to the
flocal context° 4) there are no clear administrative guidelines that
can be recommended as part of a universal strategy, (5) training of

project managers is essential throughout a proJect's life° (6) pro=

Jects should accept uncertainty, be designed with maximum flexibility,,

and be grounded on the principles of the "process" model, and (7)
staff incentives are very important to the successful implementation

of IRD projects.
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The paper is a major advance in the literature on IRD because
it sets forth a clear notion of how one goes about designing and
_implementing projeots.? This is done through the provision of 68
_useful but highly general propositions and the oreative use of summaryt
| lists and tables. Indeed, the summary table format developed by |
DAI/RTI merits careful attention by those who urite applied and
analytical papers for AID professionals. for they clearly convey
sunmary information and may be effective in gaining the attention of
vpotential users with little time to read lengthy documents.

The next set of findings and policy reoommendations produoed
by the‘projeot are more narrowly fooused. The first oenters on the a
unoertainties enoountered in oarrying out IRD projects and the way a

prooess-oriented perspective can respond successfully to them, This

view is consolidated in the publication, Fishing for Sustainability:.

The Role of Capacity-Building in Development Administration (Honadle,

1981). Tis is a creative and useful attempt to establish the concept
of'"oapaoity-building" as central to the development effort, and - |
therebv‘point out how critical public administration .and organization,
'theory is to overcoming today's major development oonstraints.

The central argument in that paper is. that oapaoity-building
‘ is the guts of development. Taking a strong advooaoy position, the
paper argues that struotural and oognitive ohange is needed if
development is to ooour.} Henoe, rural development projeots should be

desisned with capaoity-buil“hns as the oentral, explioit obJective.

' Ihe thrust'of the paper extends beyond IBD to all rural development :



prﬁjégﬁs. It‘ﬁﬁf}hes capacity;bdilding as-thg’taSk of'strqngthenins.
id&gi ihstitutions so they can absorbd dew reabﬁboés and use them to
sustain development dynamics after the initial reédurces are
Qxhausted. In essence it i3 described as a key strategy for achieving
sustainability. The links between this paper and Making it Hbrk are
clear. What the process-oriented group has done is give high priority
to two of tqg maJor‘findings of that state-of-the-art paper and to
expand them at length.

In doing this, ample description of the concept is provided.
This desgription concentrates dn! (1 what capacity-building
involve3° (2) what the key elements of a capacity~building strategy
are; (3) the implementation ourve ot a capaoity-building strategy, and
. (8) the approach donors should take in supporting capacity-building.
Briefly, capacity-building is d;séribed‘és é‘léérning process based on
a pértnership between knowledge provigersfénq knowledge recipients
that gives conscious attention to'ihcreasing beneficiary control over
development resources, For thi#atb‘héépen, it is acknowledged,
substantial structurol change- isprobably essential and major
: cognitive ohange is required by major actors. Capacityabuildiﬁg is
’more likely to be successfully promoted wheu there is: (1) risk
sharing between implementors and beneficiar133° (2) involvement of
actors at multiple levels; (3) existence of appropriate incentives;
(4) demonstrable success; (5) collaborative activities; (6) use of an
eiisting resource base: andr(T) qmphaéis on learning. Central to the

achievement of these patterns is a pfbject/that is flexible and

i
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designed as a learning exercise, concept with substantial roots in
| orsanizational theory literature, pioneered in the mid-19703 by DAI
and recently advocated strongly by“bavid Korten under the NASPAA-DPMC
cooperative agreement. In essence, the paper's approach to capacity-
building is founded ‘on the development of skills and explicit
attention to the importance of providing»inoentives and.promoting
beneficiary empowerment, o I

The capacity-building paper represents a solid attempt to
move beyond the list-building exercise of Making it Work? toward a
dynamic model for promoting development. As such it represents a
solid contribution to the literature on project design and implemen-
tation. It also contains an interesting set of policy recommendatione;
for donors and- host govermments., Most important; it isécharéediuith |
ideas that call out for further treatment. - -

Unlike the dynamic and longitudinal appro’aeu;t’_aiéen“bv the
process group, the problems-oriented group takeaawnore‘direct cross-
sectional look at critical implementation conetraints., Thekobjective
of this approach is to "alert" both the policy maker and the:project
staffer to the problems they are likely to encounter and what might be
done in advance to alleviate them" (Morrs and Gow, 1981:2). Toward
tnis end, the group has selected nine specific problems to analyze:
(1) participation and decentralization; (2) information systems;

(3) political; economic, and environmental constraints; (4) managing
and struoturing technical assiatanoe}f(f)jorganizationel placement and

linkages; (6) timing:j(7)¢counterpart ahortages:‘(8)~di£fering



agendas- and (9) sustaining projeot benerits. anh ot these problems
is spelled out in a orisp, tight style that is sensitive to hoth the
applied interest of AID and the time pressures or the agency's
professionals. A parallel format i3 used for describing eaeh problem-
| (a) problem definition; (b) reasons for the problem; (e) alleviating
the problen; andy(d) research strategy for studyinéhtne"probled.ﬁ

While the dissussion of each problem is brief, it’iis also
instructive. Certainly the list of problems and general overViey of
their,characteristics provides.designers, managers, and students of.
rural development projects with a useful checklist of anticipating,
recognizing, and analyzing problems. Particularly usefql advice is
3iven as recommendations for alleviating problems.

The analytical paper on critical problems proposes a useful
approach for linking applied field studies to the knouledge-building
process, Recognizing the dirfioulty of melding field mission needs
with systematio research demands, the following procedures are
adopted:

"The field team assembles in Washington at which time

thrae or four problem areas are selected for intensive

study; criteria for selection include: the purpose of

the field visit, the nature of the project, and the

interests and expertise of the field team.

"Upon return from the field, the team will submit brief
reports on each problem ares studied; and

"The primary purpose of base field data collection
efforts is to provide concrete anecdotal evidence of our
problem set and what might be done to alleviate them."

It proved difficult for DAI/RTI to promote the systematic application

of these research guidelines, for reasons mentioned in the methodology

DAI
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section. Stiil. they represent a first step toward developing a
methodoiogy fbr dealing uith one of the thorniest problems hampering
'the eooperative agreement approaeh.

: The uide-ranging concerns of some of the minor analytical
*papers merit a brief review, for several of them make usefnl contribu-
tions to ‘the literature, Arguing that design is a necessary but not
. sufficient condition for effective IRD implementation. the paper on :
' Using Organization Development (Armor, 1981) presents an interesting
consulting strategy aimed at improving the management of IRD projeets.
Specifically, Armor describes an approach 1abe1ed "organintional
development,” spells out its utility, and offers several case studiea
illustrating its application. Described as a nonprescriptive
approacth, organizational drwelopment has as its objective assisting
managers to understand the problems they face and to address them
through such tecmiques as team building, intergroup problem solving,
goal setting meetings, survey feedback analysis;_and direct counsel-
}_ing.~;inis social psychology approach to improved management is a
promising beginning for further conceptual development and applied

research, Likewise, a paper on Beyond the Rhetoric of Rural

Development Participation (Gow and VanSant, 1981) provides a use’full .
set of guidelines for getting participation components designed ’-into”
IRD projects. These design rules are preceeded with a diseussion of-‘
(1) reasons for promoting participatory strategies; (2) prior
approaenes to stimulating participation; and',‘ (3)major constraints

preventing effective participation in IRD projects. A number of |

DAI
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potentially useful but not eﬁpirieelly established guidelines are’
offered in eupport of the proposed design rules. Surprisingly, this
ancillary paper provides more erisp guidelines than any generated by
Cernell University's eooperative agreenent, on rural development |
\pertieipation.

' In a paper on a Management Team Apgroaeh (Mickelwait, 1962)
fbur ideal types of management contract strategies are reviewed:

(1) personal contract or individual direct hire approaches;

(2) university contract strategy; (3) private firm or body shop
contract; and (4) management team strategy based on a permanent‘staff
and involved home office. After examination of the strengths and
weehnesses of eech-approaeh,-a strong- argument is made fbr the
nenagement team strategy. ;Briefly, this‘isvanfapproaeh where field
managers and the project;ﬁnplenenter's heedquarters staff carry out
coordinated activities which are Jeintii determined and mutually
agreed upon.  The headquarters unit uses its experienee to devise
strategy within the confines of projeet objeetives and resourees ‘and
the field unit eoneentrates on. taeties, work plans, . end operetions
schedules. Iypieally, this approach requires a field tean leader with
a stake in the institution contracted for technical assistance, and a
home office staff with rural development experience and eapability to
review project progress, provide short-term assistance, and contribute
to strategy formulation. It also requires a eentraetor with a clear
conceptual approach to development issues and.institutional,eemmitment

to carefully dividing responsibilities betueen,field and headduarters

DAL |
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to ensure'maximum flexibility in the face of changing project needs

and general task environment uncertainty.

Hhile the management team approach makes sense. the paper's

,;contribution is limited by the tact that the argument is based?on
ifunspecified evidence, the treatment of the university and private firm
;vapproaches is stereotypical and biased, and the argument is self—
‘serving since the recommended approach is obviously that developed by
" DAI on the rural projects it undertakes for AID. CIearly, all three
: types have advantages and disadvantages to AID. what is needed is
Zsystematic study of these S0 each can be improved. The paper suggests
this need but fails to acknowledge that only an hypothesis is being
.offered and that the model is based on a few bad cases rather than
systematic observation.

- The last example is an interesting paper by Soesiladi, (1981).

~Hs A Counterpart's Perspective provides an unusual and different .i;_

‘perspective on the. high teehnical assistance content of i‘st”IRD

f;projects. The paper points out how difficult it is for governments‘to
;}refuse foreign technical assistance components in the IRD proJects :
| they want funded and provides insights for selecting those expatriate
advisers and technicians who inevitably accompany IRD proJects., As |
such, it contributes to professional understanding about how to make E
technical assistance more effective.

'me nearly two dozen publications related to applied field

research contain much interesting information. All are country-,if

specific but some contain analysis of broad comparative value. Most
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appear to have had utility to thc miaaiona and hoat governments that
commissioned them. Country and rural developnent specialists also
“will find them uaeful Unfortmately, there ia no paper that organ-
izes the products of theae papers into an analytio whole. B'iefly,
the ld.nd of knowledge contained in them includes- (1) a caae atudy of
the proceaaea underlying the deaign of an IRD project in a highly .

charged political climate and *the formulation of insights learneo for

use by future design .teana (Panama: GCow, et} al‘.‘, 1981); (a)careview '

of design and implementation problems encountered in mdertald.nﬁ"'an'

IRD project in a remote region (Svudan‘:, Barclay, ‘at al.. 1981) (3)'- an

analyais of the organizational structure, implementing agency link— .

agea, financial flows, and beneficiary participation in a creative IRD

}'progran (Equador° Jackaon, 1981), <u) a review of organintional and
management strategies for guiding horizontal relationahipa anong
cooperating organizations and an. application of that lmowledge in a
mrkahop for an integrated area development project (Philippinea"
Carney, et al., 1980); (5) a case study of the role of: technical
-atrategy, beneficiary participation, information fiow, project
<environment, and benefit sustainability in an IRD project aimed at
improving farm family welfare (Jamaica‘ VanSant, et al., 1981), (6) a
case study of the effects of IRD management decisions on beneficiary
participation in decision making, local organization involvement in
project selection, and leadership ability and performanoe among poor
farmers (Indonesia: Van3ant and Weisel, 1979); (7) the deaign of IRD

management atrategy, a market-oriented strategy, and a methodology for

DAI
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monitoring improved welfare for proJeot families (Jamaica. VanSant, 2
et al., 1981), (8) a: model for the design of a viable information
,system for ‘an-IRD (Nepal. Gow, 1980), (9) a desoription of how to plan
and conduct a middle level management uorkshop aimed at developing new
‘ managerial skills (time management, setting priorities, delegation,
motivation oommunioation, and decision making) and promoting organe.
izationalhunderstanding and oapaoity necessary to use‘tgose,skills
(Liberia- Armor, 1979); (10) the'design of a methodology for a looal
'level workshop aimed at inoreasing the administrative eapaoity and
problem solving abilities of IRD projeot ‘staff and village leaders
(Jamaica: Honadle, et al., 1980), and (11) the design of a pilot
training project to inorease the projeot management skills of |
provincial level government offieers, an analysis of oonditions for
effective administrative deoentralization, and guidelines fbr
monitoring deoentralization efforts (Egypt: Walker, 1981)',
' Findings in the state-ofbthe-art paper, in the middle range
set of publioations, and in the oountry-speeifio papers are. ell forged’
into progranmatie reeommendations in a publieation entitled M_al_:i_ng

-Rural Development Self-Sustaining: A Guide for Project Planners and
Managers (Development. Alternatives, Inc., 1982). The objective of

this paper is'to provide projeet designers and managers with
strategies for building organizational capacity that will allow
projeot benefits to be sustained after donor funding terminates. In
this. regard, the paper argues that fbr benefits to be sustained a

projeet must- (1) build external politioal and maoroeoonomio polioy
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support' (2) identify and seoure oontinuing acoess to financial
resouroes- and (3) promote organizational capacity through the
building of systems and training of personnel, To facilitate
achieving these;endo. the ‘paper: (1) analyzes the effects of external
oonatnaints. developo ways.to aseess such constraints, andAoffers
éuidelines for adjusting to them; (2) suggests issues inﬁolved in
analyzing the cost-effectiveness of projeet~aotivitiee.ﬁaddressing
recurrent cost questions and promoting cost-effectiveness procedures;
and (3) outlines the requirements for organizational capacity,
provides insights into how to evaluate existing capacity, and sets
forth guidelines for analyzing issuee of organizational placement and
linkages. partioipation and decentralization, inoentives, administra-
tive systems, management developnent, and technical assistance, In
addition, the handbook presents a method for gathering information on
organizational support; finanoee, and oapaoity on a timely basis. It
provides a pertinent bibliography for each section, although uorks
cited are largely confined to DAI/RTI publioations done under the
project. ‘

These topics are covered in a'sﬁiéal handbook that is
organized with tab’diﬁiders. The text is easy to reqd and uses a
creative format to facilitate rapid reading. Exanples from actual
case studies are used as illustrations, and wide margins are provided
to allow the . user to make notes. Like all such handbooks, it runs the
risk of being too general and brief to be relevant to specific

pnoplems‘in spooifio'oontexts."Neverthelees, it appears to be a

DAI
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useful final product fbr a cooperative agreement tc have generated 4in

that it summarizes the uork prohuctﬂand relates it to the field level

‘Theseféuidelines have been circulated to missions for comment and
opportunities have been sought by DAI to apply them in project B
\activities. “The results of this test and the final version of the
yguideuare not yet published,

vwa5. Research Methodology
The methodology of the DAI/RTI publications varies uith the

topic, but typically involves a combination of" (1) literature

review; (2) case analysis of AID and IBRb projects' (3) interviews

' with IRD staff and managers° and (u) reflections on past and present

field research (e.g., Developnent Alternatives, Inc.. 1975) Gow. et

al., 1979). DNone of the papers covered here dravs significantly on

sample surveys, anthropological observation, or other structured

methods of gathering field data, |
The problem all cooperative agreements have in formulating a

,coherent and systematic research strategy is reflected in the DAI/RTI

materials., None of the,analytic papers published by the core staff
presents a detailed research strategy for linking field uork Hith |
lmowledge-building eftorts. As a result, only a few t‘ield studies
appear guided by the maJor analytical papers and refer to only a few
of the field studies.

Of the 21 published field reports, nearly half. uere uritten
,befbre the publication of the tuo maJor conceptual papers (Honadle, et

‘al.. 1980; Horss and Gow, 1981)., Presunably, these field reports uere
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d&ﬁ gﬁidad by the frameuorks‘developed in those two papars. Of the
remaining field reports, only a few appear to. have consciously tried
to follow the directions developed in the twa major oonceptual papers
(for example, Jackson, 1981; Gow, et al.. 1981; Owens, et al.._1Q81).
In addition, none of the project's analytic publications refer to more
than two or three of the 10 to 13 field reports extant at the time
they were drafted. |

Two'core members of the DAI/RTI team recognize the lack of a
detailed research design for the cooperative agreement and the limited
number of explicit linkages between field reports and. analytic papers
(Morss and Gow, 1981:1). In their opinion, this results from three
important but compromising patterns that emerge vhen a research enter-
prise is aaked to serve fzeld misaions and host governmenta. First,
the resources available under the qontract do not allow much time to
deQelop a conceptual framework and research guidelines prior to the
requést for service to miq;iohs. Secohd, terms of reference for
technical assistance in tha field generally emphasize mission or host
government agendas rather than the contractor's knowledge-building
interests, Third, the techﬁical eipeftise required for eadh fieid
mission varies, making it difficult to forge a solid link betueen
those providing field service and those uorking at the home office to
expand knowledge about how to improve the: organization and managanent
of IRD programs and projects.

Still, the DAI/RTI work product illustrates the importance of

"action rasearch." In many cases it is not clear that more risorous

DAL
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research would have led to more reliable and useful findings; It may
be that the future of applied research belongs to those who oan
effeotively merge action and learning. If so, the DAI/RTI approach in
this cooperative agreement merits further reflection.

An additional methodologioal iasue neede,attention. Few of
the relational statements or éuideiines for praotitioners are
supported by footnotes referr;ng to particular Studies,'oasea; or.
experiences that generated then. (Ihis is particularly the case with
the ﬂnportant state—ofbthe-art paper published in 1980 by Honadle et
al.) \vhile a number of atatementa and guidelinea make good sense, it
is often difficult to determine if they are: (1) hypotheaes to be
tested over the course of the cooperative agreement; (2) empirioal
.generalizations established by research of the core group or reported
in the general literature; or (3) guidelines grounded on praotical
experience. The lack of direct reference and the completeness of the
guideliness suggests that they are often the product of thoughtful -
deductive analysio grounded on a general knowledge of the literature
and personal experience with particular oaaea. If this is the
situation, then questions are raised about whether "empirically-based
kriowledge™ has been generated and, if not, what future research is
needed to test, expand, and modify the guidelines presented in .the
DAI/RTI publications. |

Again, it is likely that the atatements and guidelinea in

major DAI/RTI publications are empirioally grounded in the literature.\‘

However, outsiders must depend on the uritten reoord. If enpirioal
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evidenoe ie not etated, hop is intersubjeotive evaluation or the
evidence to be oarried out? | w
Examples of this. methodologieal isoue are tound in three
paoers. The most empirical study focuses on 21 AID proJeots
(Crawford, 1981) and uses the data generated to oonfirm uithout
expanding implementation problems identified earlier by one ot the

analytioal papers (Morss and Gow, 1981). At the opposite extreme is

Nine Critical Implementation Problems, which prcvides no empirical
reference in support of the problems identified or the rationale for

their selection, Standing between these two cases is the paper,

Integrated Rural Development: Making it Work?. It has an extensive

bibliography covering a rich set of literature on rural development
and 68 relational statements cast as propositions but not direotly
related to any specific det of empirioal oases. - ';

However, the absence of empirioal proof}and ﬂootnotes may have
some positive benefits. First, busy professionals may tend to avoid
papers that look heavily academic. Second, it can be argued that a
major achievement of the DAT/RTI publications 1is that they are |

produced in a format that rapidly and erreotively oonveys programmatio

information. These potential positive efreotsyelso have oorresponding‘

oosts, the most immediate of which is the loss of aoademio oredibil-
ity. Whether such credibility is important is open to question, but
it is closely related to whether empirical and intersubjective |
knouledge has been furged out of the project's activities., In this

regard, it wuld have been useful for the authors of the projeot?s

‘DAT
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papers to have drafted annexee that diecuesed the amount of empirical
evidence supporting the guidelines offered or to have published
reports in different formats for different audiences.

6. Gaps in Knowledge

” TThe core staff of DAI/RTI have na&eiimpertant advancee ip:
(1) identifying important processes in the design and implementation
of IRD projects; (2) pinpointing significant problems limiting the

effaectiveness of IRD projects; and (3) identifying useful guidelines

‘DAL

. for better orgahizing and administering IRD. However, as pointed out |

earlier, it is not peesible,to determine whether these advances are

empirically grounded. -
Hence, the time may be ripe for moving beyond the limited and

often ill-documented cases that upderlie these advances and undertake

more systematic field research to test, refine, and expand than.

intil the leading findings are better tested with a broader range of ,

-data, the benefits of this firsi round of work will not be fully

,realisz .

Two examples illustrate this point; First, the most important .

'r‘hypotheses presented in the Integrated Rural Development: Making it

Work? paper merit the kind of empirical testing DAI undertook in its

now classic study of Strategies for Small Farm Development. Particu=

- lar attention should be given to specification of the conditions under

which the hypotheses operate and the kinds of task enviromment
variebles that are likely to warp or alter. their predictive power.

Second. the paper on 1ne Critical Implementation Problems needs to be
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';s'eriously tested and expanded. While the authors of that paper state
that the nine problems were selected on the basis of "corporate

experience, the literrature and the l&zowledge pf individual team

member,” it is not clear from the paper how the choice was made. Were

‘these the most ﬁ'eque,nt' problems mentioned by managers and/or donors?
whatwer their frequency, were these the most important problems in
the light of some conceptual model of implementation? More important,
it seews certain that there are more than nine critical problems.
Perhaps the most problematic of the papers in the DAI/RTI series is

the one reviewing 21 AID=-funded IRD projects. It is surprising that

the review confirmed the nine identified in the state-of-the-art paper

but found no additional ones., Other significant problemsf’m'ight‘:
include faulty design, material resources for field implementers,
processes followed in project design, lack of client demand, and fit
between project and surrpunding social structure and culture. Hence,
it would be useful to go beyond the "official framework" and seek

greater empirical richness in an effort to improve upon the utility of

the problem-oriented approach to IRD organization and administrat’;on,.-_‘_f,_

The cocoperative agreement has enhanced knowledge on how‘ﬁb '
design IRD projects in the face of task environment uncertainty and
implementation constraints. What is needed now is more analysis in
the face of very predictable patterns and sources of success. For
example, a case can be made that an effective approach to implemen
tation problems is to avoid them to the extent ppssible by mobilizing

‘positive forces, Politics, for example, is not only a constraint, but

DAI
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also one of the most powerful sourqes of success, Viewed in a broader
perspective, the question is not only how political difficulties can
be avoided once a project is launched, but how political support can
be won during design and implementation. Or, for example, while
ﬁKI/hTI analysis often  views "key implementers" in a negative light as
sources of differing agendas, they are also thu driving force behin:!
succassful implementation when properly respected and motivated. In
short, by merely alteriné. the focus on IRD organization and adminis-
tration, new perspectives can be discovered that will add to
programmatic understanding about how to design and implement more
effective projects.

| Today, IRD projects are under attack. Vague charges are made
that they do not work. There is an increasing possibility that the
baby will be thrown out with the bathwater. The DAI/RTI publications
provide ample ideas and evidence to support the view that under
appropr-iate conditions and with proper design and implementation work,
IRD projects can reach many of théir objectives. What DAI/RTI;;
analytical papers do not do is review the IRD expeéiéﬁée from the
perspective of the ongoing attack on IRD as a rural development
_ strategy. Clearly, one of th2 major gaps in our knowledge about IRD
is the lack of a sustained evaluation of the IRD experience, the
emerging critique of it, and the ways in which social science
lmowledge can be applied to respond to those critiques, Given ghg;
accurulated knowladge on how to carry out IRD efforts, 1£ upu;dg;ia
major mistake to abandoh.thp}approach without research on*thi;~ﬁ

eritical questioﬁ;
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- REVIEW C

ALTERNATIVE RURAL DEVELOPMENT STRATEGIES

4w Department of Agricultural Economics
Michigan State University

1. Overview of the Cooperative Agreement,

Basic research was not. intended to be a: central priority of
the cooperative agreement on alternative rural developnent strategies
that was undertaken by Michigan State University in 1977. Similarly,
1ong—term applied research was expected to be a seeondary priority.
The cooperative agreement was established primarily to-enable A?D-
Washington and field missions to have ready aoeess to a group of
skilled professionals who could offer assistance in the planning and »
pursuit of rural development aetiVities, especially through the
instrument of the country development strategy statement (CDSS)
Thus, extensive technical assistance was and has remained its primaryls
purpose. Nevertheless, the cooperative agreement has generated 5
important research outputs, some of which have been influential in
' atimulating the adoption of new approaehes to understanding old
| problems. This has been partieularly true of research on farming
systems, marketing. and techniques of data analysis. Programe
matically, research outputs have been particularly concerned with
issues of adoption and oost-effectiveness of the strategies they
propose. Extonsive assistance to field missions in Cameroon,

Thailand, Bolivia, Honduras, Pakistan, and the eastern Caribbean alaoe '
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generated experience and data that is reflected in the research
output. In general, the research papers and other research—related
"documents are a result of broad familiarity with the literature on
rural development and the extensive field experience of the HSU
professionals; they also derive from-long-term research undertakings
inycameroon,and‘lhailand that have generated two series of focused
working papers. | | “

‘The cooperative agreement on alternative'rural development
strategies is notable for the attention 1t has given to addressing
aoademic, mission, and ‘host country audiences with the results of 1ts
research. Often this has occurred less through its publications than
through its efforts to intluence mission activities and capabilities,
to train and supervise graduate students, and to involve host country
nationals in ongoing research tasks. In this regard, MSU has ’[
encouraged a multiplier effect for its research findings. The MSU
research team has also been concerned with directly influencing the
organization and management of agricultural research and extension
systems in third world countries. B

2; Assumptions
| The research output of the ccoperative agreement has‘
consistently affirmed a number of central assumptions:

a. It is a baslc assumption that rural development

implies '.rcad-bas»d socloeconomic change that goes

far beyond simply aitering technologies in order to
increase efficiency. Thus, a holistic approach to

rural development is adopted.

b, ‘It is assumed that rural development is a farm and
‘ agriculture-oriented process, although it has major
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fimplioations for nonfarm-related activities such as
”off-farm employment, heaith, and education.

2 o.‘,The research output assumes explicitly or implicitly
+ that rural development means reaching small farmers
with increases in production and opportunities for
improved welfare.

d. Research efforts begin with the assumption that
’ technological innovation is ceritical for improving
productivity at the farm level.

@, Small farmer decisions to adopt, reject, or alter
innovations are assumed to be based on their
realistic assessment of production and marketing
opportunities, relative advantages in shifts in
household labor allocations, community and household
norms, and understanding of local ecological cone
ditions and their variation over time.

f. It is consistently held that rural development is
constrained by a variety of local and extra-local
economic and political conditions and that expectae
tions for change should be tempered by knowledge of
these factors.

g. There is also throughout the research effort an

‘ implicit or explicit assumption that the rural
household, particularly the farming family, is the
basic unit of consumption and production in the rural .
econonmy.

fThis set of perspectives forms the basis for uide-ranging exploration

iof strategies to achieve more effective rural development. o |

51252.; Major Hypotheses and Findings

- For somewhat over two years the aotivities of the oooperative

,agreement team were not highly focused and its energies tended to be
funderutiliznd by AID field missions. this uas due to a deoision.that

-CDSS analyses uere to be done by missions without the assistanoe of

'oonsultantsv ,It also resulted from the deoision of a najor mission

oot
i

not to use:one. oi‘ the HSU speoialized core stat‘f‘ persons. : e

HSU
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result, during thetearlyeyears;?the3projeet struggled te find a
coherent focus and eompleted research and writinga on aetivitiea
undertaken prior to the etart of the cooperative agreement (e.g..
Holdoraft, 1978). whu’e' .this’mams 1t difficult to know uh‘at was
learned during the projeet, efforts have been made to focus on the
eccleatic output of the project a ﬁoeue that may giwe it a: eoherenee
that it lacked in its initial period.

During the first few years, a series of reperte:on Varieus
approaches to rural development were produced. ‘mey explore an
important hypothesis: rural development strategies will not be
successful unless and until they take a holistic and multidiaeiplinary
approach to underatanding the rural hnuaehold and the rural commnnity.
Thus, an initial paper in the MSU rural developnent series vr:ltten by
Akhter Hameed Khan reviewe a long hiatory of rural developnent
strategies, lays bare their underlying assumptions and ideological
perspectives, and indicates that none.of them was sufficiently
anchored in a brdad appreciation of the eohetraints on development
'(Khan, 1975). Benedict Stavis (1979) argues that agricultural
extepsion;derV;eea-typiéally fail because they are baaed on,the |
%faaadddtion that'innovation is in the interest of the farmer and that
ignoranee, traditidn. or poor communication are at the base of
failures to 1nnovate. Instead, Stavis indicates that failures must be
liuked to the “atructural context through which the innovations are
eeleeted and cemmunieated" (p.2). Similarly, an exclusive coneern

'with“predgetidpvingagr;cultural research and‘e*tenaien actiy;t;ea will
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mean a- failure to appreciate the oonstraints and opportunities for

farmfac:ivities introduced by marketing systems in third uorld
eountries (Riley and Weber, 1979; Fox and Weber, 1982). Country-
~speoifio evaluationa carried the same message: a study of a program
: to promote animal traction on farms in Upper volta was oritioal
because the program failed to anticipate the implieations of‘the new

technology for the adopting households (or the technical support they

needed from the promoting agency) (Barrett, Lassiter, Wilcock, Baker,

and Crawford, 1982).

This central hypothesis is complemented by a second: rmralf
development»strategies in vogue at particular historical moments can
be traced to ideological and theoretical assumptions that tend to
blind their advocates to the realities of rural economic and political
eontexts; Thus, in a review of community development efforts between
1950 and 1965, Lane Holdoroft (1978:26) argues that, "Community |
adevelopment had great appeal to leaders of developing countries and |
fexternai donor officials because it provided a nonrevolutionary
‘;approach to the develonment of agrarian societies.” Ultimately. the
’fmoveqpnt failed because of the naive or self-serving adoption of
theories of rural development that ignored "[f]actors such as
distribution of land ownership, exploitation by elites, or urban
domination® (p.21). Changing conditions, although essential to rural
development. uere beyond the efforts of even the most well-meaning and

eommitted eommunity development uorkers. Holderoft suggests that many

of the umderlying assumpw_”na of’more reoent;kntegrated rural develop-
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ment approaches are similar to those of the community development
movement and are similarly vulnerable to failure. Carl Eicher and
Doyle Baker (1982:61-63) argue that the integrated rural development
approach is based on unrealistic assumptions about the costs c¢f social
services and the gains in food productivity they are expected to
generate, Carl Eicher (1982) similarly indicts dependency and
political economy approaches for their "fa;lufe to provide a cone
vinecing understanding of the motivations‘af‘rural people, and the role
of technological change" (p. 159). Théwresearch output has consis-
tently pointed out the "trendy" nature of research on rural
development. .

In 1980, the research effort.of MSU found a more specific
focus in farming systems research approaches, Ih'rétrospect, the
critical perspectives of the early reports uare.ahyﬁiﬁarfant fore-
runner to this later concern, Since 1980, those involvedvin the MSU
coopérative agreement have devoted much of their time to exploring the
feasibility and utility of the adoption of farﬁing systems research by
agricultural research and extension organizations. Considerable
technical field Support has been devoged to country-specific appl{cay;
tions. of farming systems research methodologies. Gradualiy, the -
approach has acquired growing support within AID. According to Eich;r
and Baker (1982:159), the "primary goal of farming systems research
(FSR) is to design research programs which are holistic, interdis
ciplinary, and cost-effective in generating technology which is
appropriate to the production and consumption goals of rural house=

holds in specific micro-environments.”
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The research erfort at MSU has argued° (1) that farming
systems research should not be the only approach to agricultural
research; (2) that the household in rural areas should ‘be the basic
unitior~analysis,f(3)¢that;indigenous.technologies are usuallygbased
onfﬁenerations of trial and error adaptations to the needs of the
household; (4) that nonfarm activities are an important part of the
rural household's consumption and production activities; (5) that
small farmers must be active participants in testing new agricultural
practices° and (6) that farm level testing will have a positive impact
on national research systems (Eicher and Baker. 1982:159). Farming |
systems research is therefore directed toward increasing the
"productivity of the farming system in the context of the entire range
of private and societal goals, given the constraints and potentials of
the existing farming systems" (Gilbert, Norman, and Winch, 1980:2).

As such, it is proposed as a holistic but site-specific approach that
provides an alternative strategy for making traditional agricultural
research and extension activities more relevant and ‘successful in
reaching small rarmers.

The MSU proJect has been effective in stressing the importance
otfhnderstanding farm level decision making within a broader context
ofcthe household, local organization, and national ano-international
contexts and policies, There is a significant attempt, evident
especially in an important and extensive review of relevant literature~
prodnoed by Eicher and Baker (1982), to synthesize perspectives o
derived from political economy and those generated by micro-level

studies of individual behavior.
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| »N,év‘yerthéless‘, the research output of the MSU project on
alternative rural developnenf.‘ strategies has not been hignly
therretical in nature; rather, it has been consistently addiressed to
pragmatic issues that are concerned with tools of the trade for
agricultural research and management. For example, a review of the
experience of farming systems research in Honduras betwasn 1977 and
1981 resulted in a series of recommendations about how to manage and
integrate such research in a national research institution, how to
generate data, and how to implement farm trials (Galt, Diaz,
Contreras, Peairs, Posner, and Rosales, 1982). Similarly, a brief and.
readable summary of the potantial uses and disadvantages of micro- |
computers and programmable computers in agricultural research provides
a summary of the problems involved in alternative technologies,
especially in the third world, and warns against the full scale
adoption of technologies that cannot be supported wlth personnel,
electricity, foreign exchange, servicing and spare parts, or need :I.n
many settings (Weber, Pease, Vincent, Crawford, and Stilwell, 1983)°
Once again, the concern is for direct field application of available
teshnologies, with a final list of recommendations directly relevant
te users.. .

4. Methodology
Much of the research output of the MSU projest is geﬁéﬁahﬁ~‘.on1‘

the basis of broad familiarity with the literature on rural. devalop-
ment and the field experience of the ‘researchers. Central anong t:hese

efforts is an extremely comprehenaive and readable review of' the ,
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literature on the rural economy or Afr:lca, especially those aSpects of

!

‘a'hd:;.;;Beker, 1982). This document considers some 1400 ‘books and
| articles on farm and nonfarm rural developnent eetivites :I.n subSaharan
Africa and provides a concise evaluation of :I.t. - In addition, the
eritical reviews of previous rural development strategies (Khan, 1979;
Holderoft, 1978) summarize a broad literature and experience that
points the way toward a rationale for farming systems research
approaches., The findings consistently affirm the central aSsmptionei :
and hypotheses of the enf.:l.re research undertaking. In some cases (in
particular, Stavis, 1979), researchers have consulted a broader social
science literature to underpin arguments about political and
structural constraints on farm communities and households.

The more recent focus on farning systems research is enr:l.cbed‘
by the experience of MSU researchers and their own efforte to develop
a viable strategy for rural development that would be partieulerly
appropriate for adoption by agricultural economists and biological-.
researchers. In this work they have been particularly concerned to
assess the methodologies and techniques that are useful to those doing
micro-economic research in rural areas and to those who use research
to design or improve projects. Eicher and Baker (1982:72-94) consider
the msthods and related concepts most frequently adopted to generate
data for micro-economic analysis--case eted'ies. infrequent surveys,
and multiple visit or cost route surveye-end ’ee‘gese them'in t‘:.em;.‘o.’f |

their practical implications and output for wofgr;_a{n,‘ en& projeet.: des:l.gn
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and for a variety of analytic teéhniqnes in use. Crawford (1582)
present3s one such analytic tecinique in detail in presenting a method-
ology for stimulating constraints on mmall tarmer.agriculture in
Northern Nigeria. The research team has also been concerned about the
appropriate utilization of micro-computers and programmab;é!célcula—
tors for research and program management in agriculture (Weber, Pease,
Vincent, Crawford, and Stilwell, 1983; Eicher and Baker, 1982).
Similarly, Strauss (1983) presents an econometric model of the cone
sunption and production of food of rural households based on survey
research undertaken in Sierra Leone.

Recent work on farming systems research has gone beyond a
review of the litéfature,to specific interest in ongoing efforts to
apply this approach. 1In particular, M.P. Collinson.(1982) reports on
the efforts of CIMMIT and others to pursue farming systems research
approaches in East Africa. The field research, consisting of an
evaluation of applied experience, is used to generate a series of
recommendations about how the approach can usefully be adopted by
other organizations or other countries. Collinson also presents
observations about potential’problem areas when farming systems
research efforts are undertaken. Of the document5 revieved, this one
offers the greatest insight into operational guidelines for fleld
practitioners. Indeed, the Collinson report provides step=by=step
procedures for carrying out a farming systems research approachﬂthgt~‘
unruutmunnemmmuMnawtmﬁ&tmmuumd. .

innovations and appropriate services for small farmers. It is a
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logical accompaniment to the Gilbert, Norman. and: Hinch paper (1980)
that provides a fuller description of the approach along with well-
‘ tempered enthusiaam for. it as;a:yiahle;program option fbr missions and
research and extcxiision organizations. {Another empirical experience
with the adoption of farming syatems'reaearch is considered in Galt,
Diaz, Contreras, Peairs, Posner, and Rosales (1982). |

In terms of the methodologies used to generate insights and
reoommendationa in the research output, the study by Barrett,
rLaaSiter, Wilcock, Baker, and Crawford (1982) on animal tractionoin
Upper Volta can‘be commended for its attention to is1: - cf aanple
aelection, its concern for the empirical detail provided on important
variables, and the judicious tone of the analysis that avoids over-
generalizatlons or simplifications of often ambiguous data. Strauss
(1983) is much less exact about how 2 sample is drawn from geographic
areas and households in Sierra Leone; this study and Crawford's (1982)
would getn in credibility if greater detail were provided on the
,aampling methodology employed.

In terms of the auggestiona about methodology for farming
systems research that are anparent in several studies, a number of
issues deserve greater attention. First, researchers concerned about
promoting farming systems research need to be clearer about what the
approach includes and excludes. This is important in order to develop~
a more parsimonious list of factora that need to be considered in
field research and procedurea that are tﬁmely and manageable.‘ Second,

advocatea of farming syatems reaearch need to Hork touard apecifying
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common and generalizable tools such as quectionnaires,‘interview
techniques, sampling procedures, and guidelines fbr codihg~and~inter-
pretation of data. The literature on survey research acd:prcg?an
evaluation shculd be ccnsulted in this procese. Third, explicit
attention needs to be given to establiehing oriteria to Judge the
effectiveness and efficiency of field tests on technology innovation.
Attention to these methodological issues would make findings and
reccnmendations more consistent and generalizable from one study site
to another,
S. Programmatic Implications
The impediments to wider field gdcpticQJOf a fh}ﬁingfsyeceme_

approach are not so much inherent in fhe ceeeééch7effcﬁt‘aef§hey afe
in the approach itself. Thus, while there are strong reasons why'
farming systems research approaches could be usefully eppiied. they
are (as is recognized by MSU project staff) complex and time consuming
and often require great changes in the attitudee\and behavior of
-reeearchcrs aud extension crganizations.\ They‘require practitioners
0 be familiar with a broad range of social, economic, political, and
technical factors that affect :nall farm agriculture. They require |
multidisciplinary research in which economists and other social
scientists are integral to the effort, not subordicate or peripheral
to it. Moreover, they require that field practitioners beladcpt-ap~
assessing site-specific constraints on fhrm-level productivity in-
short periods of’ time. Clcarly, then, they require a relatively

skilled and dedicated tcam to carry’ them out. Indeed,;ccneidenable
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eftbrt at MSU has been directed toward explcring means tc enable a
farmins syatems apprcach tc be mcre readily acceptable tc field
practiticners and mcre successfully implemented when adcpted.t The
pchect has been. ccncerned with strategies tc demonstrate theiccst-
A effectiveness of the approach, to reduce its time requirements, and to
cvercc\ne inherent and discipline-specific obstacles to interdiscipline
~ ary research (Eicher and Baker, 1982; Galt, Diaz, Contreras, Peairs,
Posner, and Rosales, 1983). However, the!impediments to wide adcpticn
Hilljnct be easily overcome and should be subject to more explcraticnf'
‘and e:perimentuticn. | : |

The farming systems research approach has sharpened the
concern of the MSU research team for the quality and appropriateness
of research being done by national agricultural research services
(Eicher and Baker, 1982; Galt, Diaz, Contreras, Peairs, Pcsner, and
Rcsales, 1982; Collinson, 1982).r In general, naticnal research

instituticns are nct organized cr mctivated in uays that malee the

eadcpticn of farmtng systenms apprcaches feasible. Therefbre, findings )
Jﬁcf the MSU work cn farming systems research are disseminated largely
through field viasits by project staff and the efforts of AID
Washington staff to popularize the approach through its missions. ‘]'.n
addition, support has come from among the most prestigious and
successful cf the international agricultural research instituticns,r._

especially IRRI and CIMMYT.. These instituticns have alsc‘ccllaborated

in £ield experiments with the apprcach.~ They serve a valuabl

disseminating a particuiar apprcach tc the internaticnal and brcad
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nationai research extension comnnnity of practitioners. Attention
could‘nsefully be given to hou'their role might be expanded, particu-
lariy in terms of-the training activities they undertake.
6. Gaps in Knowledge | |
ﬁ This review of the research output of the MSU cooperative
agreement on alternative rural development strategies has indicated
the early experience of the project in identifying highly generaliz-
able problems with a large number of approaches to rural developnent;
the approaches were revealed to be based on frequently erroneous
assumptions about the nature of small farm activities and they often
failed to consider rural households as units central to complex
systems of constraints and opportunities for increasing productivity.
Ihe shortcomings of previous experience provide a rationale for the
adoption of farming systems research approaches and this rationale is
strongly purveyed in recent project work. At this point, it would be
useful to ask, in as critical a fashion as prior approaches were
addressed, to what extent farming systems research is being presented,
as a "new panacea" to rural development with some of the same short-
comings. This is not suggested as a direct criticism of the approach
itself or of the effbrts of.the 'MSU researchers. Rather, it is an
effort to suggest an important area for additional research.
Importantly. it should be acknowledged that farming systems research
approaches are based on an assumption that development in the form of
appropriate technological innovation and inoreases in productivity for

small farmers is feasible without maJor structural changes in the
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society, major - conflict over the distributiun of resources. or
revolutionary confrontations., Ongoing field experience shculd be
carefully assessed for data that muld illuminate suwch a perspeotive,
;Jas it is- an important unansuered question in existing research
hiefTorts., If theafarming systems research approaches carry Hith;ﬁhe;¢;
fewer of the ideological and perceptual shortcomings. of other.; .
agproaches.tthen it is important to indicate why and,howrthis?has
occurred. | “
. In a broader sense, there is room for the;HSUJresearoh teau.tc
addresssa;seriesﬁof issuesgthat'isiclearly[related to.their,ongoing
concerns. Thesevrangeffrou‘research on‘the'linkages betueenvagrioul-
tural production and marketing to the.policy fr amework for promoting
more effective food security systems (see Shaffer, 1983). Both these
broad topics imply research to explore urban-rural linkages more fully
and to‘explore the relationships between macro policy and micro
behavior. Related also to MSU's interest in marketing are the issues
of institutional innovations that. uculd encourage- greater efficienciesté
and comparative institutional analyses that would: provide insight into:nn
alternative ways to improve performance, |

Two other issues constitute a second generation of researoh
concerns, First. at the risk of discovering even greater layers of
E ccmplexity. household economics as the organizing basis for farming
.systems research should be pursued with greater attention to intra-_
household units of production and decision making and the impact that

-teohnological change is likely to have on shifting roles within
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htheholds;f Hore“attenﬁionfc6*£he roléi0f~uomen“w1thin the household,
the:l.r oontributiona to dec:l.s:l.ona abouf. produotion and consumption and
the: nnpact that technolosioal ohange 13 likely to have on shifting
‘roles” within houaeholda is. 1mplied hore. Irnrarming-syatems research
1s to'bo~turther pursued«aatan'approach to rural development, oonhefn
for intra<household divisions of labor, authority, and roles must
become an 1nte§ral part of the analytic frameworks for studying the
rural household. In fact, whether the rural household is the basic'
unit of consumption and production in specific rural economies should
be treated as an cmbirical question.

Important in the analysis of intra-household decision making
{s the need for greiter attention to gender as a variable that can
significantly affect factors such as the allocation of household labor
and‘expenditures. This can become a factor in differentiating among
snall farmers and in assessing their response to technological inno=-
vations, especially where female farmers or feﬁile heads of farming
un;ts are involved. Thus, gender should pecome an important. variable
Just as size and quality of landholding or education and income}afe in
assessing the response of the household to technological'1nnovhtions;
Similarly, changes in the relative importance of agrioulturevﬁofifﬁral
households should be explored for their contributions to perspeptives
about increasing productivity and encouraging innovations., Thus, as
smaller proportiona of family income are derived from rarming activ:l.-
ties becauae or orfbfarm employment and traderopportunities, how doaa

decision;mak;ng about~farm1ng.activit1es changq? How do rqlatipnshipu
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to. the land change? How do seasonal demands for labor inﬁluenoe farm
and nonfarm inoome-generating strategies? An important focus of
further research should be explicitly uith these processes of ohange
,’.}wlthin household units (see Q-awford. 1982).A

Another seoond generation issue involves exploring the

.eoonomio and social linkages that extend beyond the”household to |

rrlocal, regional. and national structures that affeot both consumptionlr

"’and production. Just as taking the household as the site of the

‘"Joint" preforenoes or utilities of household members can be very

_misleading. o can the failure to set any parti‘ ular domestic unit

within a larger frameuork of interaction result in misunderstanding of

the dynamics of rural development and change. The development of

perspectives and theories to explain ‘how household and inter-household‘

and intra-household interests become aggregated for ccoperative
aotivites, marketing, organizational pursuits. or community-level
governance are important here. Understanding households as a unit
'qubject to a set of constraints and opportunites that determine the

’options available is a positive step auay from vieving rural

- individuals as independent decision makers., The next step should be ai

focus on struotures uithin and beyond the household that inoorporate
the activities of household members in terms of produotion*andfcon-
sumption. This kind of research can usefully be linked to the

_identifioation of "reoommendation domains" of households that share

enough signifioant oharactefﬁstics to allow them to be identifiable

dtargets for oost-effeotive extension activities.
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Continued research on methods for "qp;rabionalizirxg farming
systems research is also recommended, :I.ncluﬂng‘ greater attention to
organizational, personnel, and disciplinary impediments to its
adoption., If it is indeed a valuable a\pqroach, then a large effort
must be directed to exploring both opportunities and impediments to
its adoption. Case studies of efforts to implement a farming systems
approach, such as the Collinson (1982) paper, could be valuable t:qois
to promote such understa‘nding of 11:“; adoption, Finally, whiie the MSU
project is currently comitﬁéd t:o vtaming systems research approaches
to rural developient, it should ne:l.{ther abqndon a critical perspective
on the approach nor fail to runrain ale“x"t to new developments that
might promise alternative kstra'cegies.



MSU
134, Alternative Strategies .

" BIBLIOGRAPHY

BARRETT, Vincent, Gregory Lassiter, David Wilcock, Doyle Baker, and
Eric Crawford
1982 Animal Traction in Eastern Upper Volta: A Technical
Economic and Institutional Analysis. East Lansing, MI:
MSU International Develomment Paper No. 4.

BYERLEE, Derek, Carl Eicher, Carl Liedholm, and Dunstan S.C. Spencer
1983 "Employment-Qutput Conflicts, Factor-Price Distortions and
Choice of Technique: Empirical Results from Sierra

Leone," Economic Development and Cultural Change, Vol, 31,
No. 2, January: 315-335.

COLLINSON, M.P.
1982 Farming Systems Research in Eastern Africa: The
Experience of CIMMYT and Some National Agricultural
Research Services, 1976-1981. East Lansing, MI: MSU
International Develr,pment Paper No. 3. :

CRAWFORD, Eric W.
1982 A Simulation Study of Constraints on Traditional Farmin
Systems in Northern Nigeria. East Lansing, MI: MSU
International Development Paper No. 2.

'EICHER, Carl K.
1982 "Facing Up to Africa's Food Crisis," Foreign Affairs.
Vol. 61, No. 1 (Fall): 151-1T4,

EICHER, Carl, and Doyle C. Baker
1982 Research on Agricultural Development in Sub=Saharan
Africa: A Critical Survey. East lansing, MI: MSU
International .Development Paper No. 1.

FOX, Roger W., and Micheel T. Weber S
1982 "Micro Level Rusearch on Rural Marketing Systems" in Margo -
A, Bellam and Eruce Greenshields (eds.), The Rural
Challenge. I.A.i.E. Occasional Paper No. 2.



_ o MSU
135. Alternative Strategies

GALT, Daniel, Alvaro Diaz, Mario Contreras, Frank Peairs, Joshua
Posner, and Frarnk Rosales
1982  Farming Systems Research (FSR) in Honduras 1977-81: A
Case Study. East Lansing, MI: MSU International
Development Paper No. 1.

GILBERT, E.H., S.W. Horman, F.E. Winch
1960 Farming Systems Research: A Critical Appraisal. East
lansing, MI: MSU Rural Development Paper No. 6.

‘HOL.DCROFT, Lane E.
1978 The Rise and Fall of Community Development in Developing
Countries, 1950-1965: A Critical Analysis and an
Annotated Bibliography. East Lansing, MI: MSU Rural
Development Paper.

KHAN, Akhter Hameed

1978 Ten Decades of Rural Development: Lessons from India.
East Lansing, MI: MSU Rural Development Paper No. 1.

RILEY, Harold M., and Michael T. Weber

1979 Marketing in Developing Countries. East Lansing, MI: MSU
Rural Development Working Paper No. 6.

SHAFFER, James D, with Michael T. Weber, Harold Riley, and John Staatz
1983 Influencing the Design of Marketing Systems to Promote
Development in Third World Countries. East Lansing, MI:
Department of Agricultural Economics, MSU.

STAVIS, Benedict
1979 Agricultural Extension for Small Farmers. East Lansing,
MI: MSU Rural Development Working Paper No. 3.

‘STRAUSS, John

1983 Socio=Economic Determinants of Food Consumption and
Production in Rural Sierra Leone: Application of an
Agricultural Household Model with Several Commodities.
East Lansing, MI: MSU International Development Paper No.
5



MSU
136. Alternative Strategies

WEBER, Michael T., James Pease, Warren Vincent, Eric W. Crawford, and
Thomas Stilwell
1983 Microcomputers and Programmable Calculators for
Agricultural Research in Developing Countries. East

Lansing, MI: MSU International Development Working Paper
No. 5. '



137.

REVIEW D
1URAL NON-FARM EMPLOYMENT

Department of Agricultural Economics
Michigan State University

1. Overview of the Cooperztive Agreement -

In 1977 the Office of Rural Development and Development:
Administration of AID entered into a cooperative agreement with
Michigan State University to undertake a study of rural non-farm
employment. Michigan State's Department of Agricultural Economics was
the organizational center within the University fuor this work. The
agreement represented the continuation and expansion of work the
department had been doing for several years previously, at a much
lower level of support. The project ended in December 1982, with a
total of 44 papers and eight theses produced and another five in
progress. 1In the process of doing this work, MSU collaborated with at
least three third world..institutions and the ILO. AID then
established a new cooperative agrecement with MSU on small enterprise
approaqhes to employment that runs from September 1982 to August 198S.

The cooperative agreement on rural non-farm employment
resulted from the recognition that under- and unemployment are an
almost universal phenomenon in developing countries. Although
difficult to quantify because of its seasonal and disguised nature, it
is clearly a major develogment problem and one that contributes to a

number of others such as rural malnutrition and urban migration,
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Quantitatively, much of this unemployment is rixral. and t:heré is a
growing recognition among development specialistc that agriculture
cannot absorb encugh additional labor to deal with the problem. | In
1977, however, not.enough was known about the nature, extent, or
structure of off-farm employment. Therefore, it was difficult for AID
or national policy makers and program and project designers to}'creé'te |
the policies and proérans needed to increase rural off-fam employ-
ment. Given Michigan State's previous work in this area, it was
expected that they could add further to empirically based knowledge
about the nature and prospects for offe-farm employment. It was also
expected that MSU would be able to provide AID with policy-relevant
advice and t:eckhnical assistance 99: mi_ssions in specifiq countries that
‘ware concerned about creating ne’ifl"oft'-fam employment opportunities.
2., Assumptions

While some analysts have expressed the view that rural
unemployment can best be dealt with by expanding ag::icultural produc-
tion, there is little evidence to support this view. Although
agriculture has some potent;ipli to create additional employment oppor=
tunity, this is probably not eb.ongh to solve the problem of rural |
unenaployment over time. As a result, this cooperative agreement was
undertaken with "the basic purpose of enhancing the ability of AID
missions and host country irstitutions to identify and implement
programs and policies that generate off-farm employment and -‘u'icome
opportunities benefitting the rural poor" (Chuta and Liedhqlm.

1979:1). The dual assumptions of the ;igpqrt.ance,og o’f'f-fgm. employe-
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ment for dealing with both unemployment oroblems and poverty s
explicit. |
The authors of this state-of-the-art paper also note, f"l'his

growins intorest [in ot ‘-_‘arm employment] <.-.tem ﬁ'om and reneote tne

~ increased international oonoern tor equity and employment objeotives,
and the corresponding reduotion»otj'- emphasis on the earlier strategies-
that had focused primarily on growth and output objectives. The.
de-emphasis of growth and output object ives reflects a disillusionment
with the inequitable results of rapid growth in certain countries and
the disappointing results of- attempts to industrialize by establiehing
large-soale. urban-baeed, oapital-intensive industries" (Chuta and
Liedholm, 1979:1)., The authors then go on to quote Morawetz' asser-
tion that "remarkably little is known about its [off-farm employment]
compositiorn and characteristics." Thus, the cooperative agreemant
assuned the importance of off-fdrm employment and set its task to
learn more about its extent, its composition, its characteristics, and
the aotions that could be taken to promote it. This assumption is not
:challenged or questioned in the wurk done under the agreement and the .
fwork is focused on acquiring more detailed information on non-farm
wemployment as an important aspect of development. The research
component of the project is focused on systematically doounenting the
extent, composition and characteristics of off-farm employment. |
The cooperative agreement classifies off-farm employment 'in
_ three generaJ, categories: (1) manufaoturing. (2) commeroe- and (3)

services ((Chuta and Liedholm, 1979 8). However, the uork of Hiohigau
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Stat'e'hes focused primarily on anall-e_cale rural manufacturing
sctivities or, as they came to be oalled,\the small-scale enterprises
(SSE). This decision was made as Hsﬁls research evolved because
researehere found that much of‘the‘ehployment in commerce and services
was linked to mmall-scale enterprise, either through the provision of
TinbutS'or the marketing of the produots of such enterprises, MSU also
decided that by concentrating on small enterprise as an integrated .
system for procurement to final sales, they could better develop
policy and program relevant recommendations and operational
assistance. This decision was undoubtedly a correct one in terms of
the relative magnitude of employment oreated by alternative aotivities»
:and of using reaourees to obtain maximum learning and to provide E
policy and program assistanee. Nevertheless, forms of off-farm‘»'
employment that are not connected with small-scale enterprise are also
important, particularly in areas such as Bangladesh where rural
unemployment is paiticularly high. It would be valuable to know nore
about these ‘otivities.'

Ae HSU researohe“s explored what uas of importanoe to the
' emall-eoale enterprise, they came to reoognize that marketing, both in‘
terms of procurement of inputs and of marketing of output, was
critical. They focused on marketing in relation to its impact on -
small-scale enterprise rather than as a separate sourse of ofﬁ-farm
employment. This was part of the larger transition from an, initial
foeus on speeific employment-creating aotivitiea in oommeroe1

manufaeturing, and services to u foous on the small-ecale enterprise
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subsector rathe than on employment creating per se, It is important

to note. however. that the change ls not as Substantial as it may

seem.,; The issue of employment remains central in the consideration of

| the_‘fii_"all-scale enterprise and the shift represents the evolution of

| thinking based on the careful accumulation of empirical evidence as to

) how off-farm employment is increased through rural enterprise.

‘ 3.': kMa,jor Hypotheses and Findings _

ot The Michigan State Rural Non-Farm Enployment P't:"oject-fhas

\i_xconsolidated knowledge of the topiec, defined it as a. separate and

.significant dimensions of develoment and advanced our imowledge sub-
stantially. Before the pro:]ert. there were a nunber of micro level
studies. and data from countries that suggested that non-farm employ-
ment was- important, but the information was. scattered and incomplete.

. As a rest.lt the topic was not defined and no serious attempt had been
.made to generate appropriate progranmatic and policy actions necessary
‘to prcmote non-farm employment or. small-scale enterprise. Michigan
‘.":State has consolidated previous knowledge and redefined the topic,

"'senerating substantial new knowledge of this important topic. ‘In the
process they have shifted the perspective from non-farm employment to
small-scale enterprise, The- acceptance of this shift is reflected in

the research topics covered by this project that look at future

_research needs, ‘Ihe topic of small-scale enterprise is the one

identified for future mrk rather than non-farm employment.“

‘, The Michigan State work can be divided into three broad cate--

sories that follou each other more or less chronologically. The first
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is a ‘consolidation of e::iSting imowledge in the initial state-of=the-
art paper, This paper defines the topic and the issues and shapes the
nature of the second broad phase of research, which focuses on
gathering additional empirical information on the basic par ameters of
non-farm employment and on more caremllyde"fining the policies that
'intiuence the performance of smal_.l—seale enter‘prise.v 'I'he'bulk of the
' MSU work is concentrated in this area, and many papers provide the
empirical verification or extension of findings contained in the
state-of-the-art paper. Some also explore at greater depth the issues
that the paper raises. Included in this are policies designed to .
promote anall-scale enterprise. The third area may be termed the .
developnent of strategies to prcmote small-sca].e enterprise. Included
) in this are some policy issues, but the focus has shifted t‘rom -
;-fdocunenting the magnitudes of small-scale enterprise and{ the t‘actors
vthat affect its performance to approaching the issues in strategic
terms and looking at the aetivities and policies that might promote
fl"small-soale enterprise., It is important to look at each of these
‘stages of the MSU work in turn.

-~ The first phase ot' the MSU work was the monograph by Chuta and
:Liedholm, Non-Farm Employment- A Review of the State-of-the-Art.
This monograph consolidates the findings ,of a nunber of existing micro
level studies, It effectively defines the non-farm employment issue
and establishes that the sector is much more {mportant than has been
genera.lly recognized. As a share of total employment the authors

; sunmarize evidenoe to indicate that non-farm employment engages a
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minimum of 205 or the rural population ',"a primary' employment »and

another 10 to 20% a a secondary sourg ,,‘ot‘_‘employment (ppi,3 5) .

Similarly, at a minimum, 20% oi; rural incomes.-are derived from nonfarm
employment (p. 6) and in many countries and regions the anount is |
greatly in excess of that anount. . General findings show that uages
and incomes generated in non-farm employment generally exceed those
earned in agriculture, and as farm size bec_omes smaller over time,
non-farm incomes beoome larger (pp. 13,1#). v ‘With developnent, non-
farm ‘employuent increases in both relative and absolute terms (p. 17).
.vv'rherefore, we can be quite sure that it is ot‘ growing importance over .
time. Likewise, there is a positive relationship between rural income
and the demand for non-farm income (p. 23). -The question i{s also
asked whether rural non-farm enterprise operations are limited almost‘:
exclusively in the rural sector, The authors discover to the contrary
that the goods produced in rural enterprises enter both the urban and ~
‘the international markets in significant ueasure (p. 29) .

Turning to the characteristics of non-farm employment in
. comparison to urban-based larger scale enterprises, rural small enter;
prises are generally more labor intensive than other segments of 'the»\
economy, but labor productivity is higher in larger enterprises with_
more capital stock. Capital productivity, however, is generally
‘_,higher in rural enterprises (pp. 31 3l¥ 36). Given that capital is

' geuerally scarce in most developing countries, rural mnall;..enterprise

can be considered more efficient in most siutations.; ‘Ih :;:point ;s

pursued further and in specific comparisons rural snall entorprises.
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are7fbnndito be more labor intensive and}more offieient»per‘anit of
oapital than urban based counterparts in the same industry (p. 8y, |
'The ﬂnplioations of this for developnent are ﬂnportant as savings from
wages are low but profits t’rom rural enterprises are t‘ound to be
higher than urban~based enterprises (p.~u6).
A series of'initial,polioy*conelusions'areialso suggested.
-Among the price-related policy issues is the.question ofﬁinterest
rates, Urban enterprise benefits more from the-artifioellywlow
interest rates and such rates reduce the rbral\ereditfsupply (p.a,
55, 56). Fbreign exchange and tariff policies are found to have a sub-
“ stantial effeot on rural non-farm enterprise (pp. 56 58). Minimum e

wase polioies affeot urban enterprise far more than rural. whieh are

gmwuulusmﬂumwbymemmuemmMemdnnlwum.
Among the non-price effects are infrastructure development policy
which is often designed to assist urban and rarely rural enterprise
(p. 60), Industrial policy, which often is designed to. promote manu-
facturing enterprises, frequently has a negative arfect on rural snall
soale enterprises. Import lieenses. permits. eto., are often beyond :
the reaeb of rural snell enterprises both in geosraphie and bureau-
oratie terms (p. 61). These polioy-related findings suggest the ways
in which policy can effect and promote or deter rural non-farm |
enterprises that are the primary generators of non-farm employment.
Manv of the subseqnent MSU studies build on this state-of-the-

art paper- Some gather more empirieal data o',the issues covered in

that study, while others go beyond them'andslook at polioy ﬁmpliea—
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'stions of these initial findings. Byerlee, Eicher, Liedholm; and
V-Spencer (1982) build on the earlier paper to explore a series of macro
policy issues. They conclude that the evidence they collected in
Sierra Leone suggests that increased consuner incomes, import substi-

&t

tution, and increased equity in incomes Hill increase the demand for
the products of small-scale enterprise. Ch the supply side, the
eauthors find that factor price distortions in interest and wage rates
affect large scale enterprise far more than small but that small-
scale enterprises pay higher duties on imported inputs and lack the
tariff protection accorded larger enterprises (p. 335). They also
confirm the findings of Chuta and Liedholm that labor intensive small
enterprises are more efficient users of capital and that the suggested
employment-output conflict is not a serious problem. Finally. the
authors examine whether changes in factor prices would affect the
choice of technique. They conclude that changes would alter the
optimal technologies and probably result in lower production costs and
increased labor use (p. 335). | |

Ina later paper, Liedholm and Chuta (1983) present empirical
evidence from Sierra Leone. Ihey conclude that policies to improve
technical and managerial skills could be effective at promoting small
) scale enterprise (p. 8). Ihey further find that~while small entre-
preneurs feel capital shortage was their greatest difficulty, it is
not an overriding constraint. Small entrepreneurs do need access to

formal capital markets uhich they currently have in very limited

measure. However, this capital should not be provided at artifically
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‘low rates of interest, as is common in many capital markets, for these
rates dilute labor use and encourage artificial capital intensity (pp.
9-11). Finally, they confirm the substantial affects that fiscal
monetary and wage policies have on small-scale enterprise (p.'11).

| Other studies build and enhance our knowledge of the area of
non-t'arm employment. Small-scale enterprise is a ma:]or employer oi‘
women to a far greater degree than previously recognized In
addition. Homen play critical management and technical as well as
labor EUnctions in smallescale enterprises. Evidence of this is found
indboth Jamaica (Davies, Rlsseha, and Kerton, 1979:14,15) and Egypt
(Wbrking Paper 23, no author, pp. 36,49).

| A severe threat to small enterprise is discovered to be
government action to subsidize larger scale competition in either the
public or private sector. Particularly in activities providing fbod
supplies, such as bakery goods or dairy products, there are examples
of goverment subsidizing competition and thus wiping out many sma.1
enterprises and Jobs. An example of this is found in Egypt (Working
Faper 23), and a similar situation has occurred in India.

Additional evidence ot‘ urtan and international markets being

'served by rural small-scale industry is found. In several countries.
small enterprises provide important exports, particularly in the field
of handicrafts in India, or athletic supplies in Fakistan. These
markets are usually overlooked in official policy, or in some cases
tne exports are taxed reducing important incentives and opportunities

,to earn fbreign exohange. " The early evidence that rates of profit are:
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higher*?iinrlral snall enterprise than in larger seale businesses is

Likewise, returns to oapital investment

tend vto be relatively higher. Further evidence is also t‘ound to _
smgest that savings rates and rates of reinvestment are higher in
small' enterprises, Particularly surprising and revealing is the fact
that small enterprises are much less dependent on external sources of
oapital than large enterprises, Evidence of these points comes from
‘;Kenya (Kilby, 1982:40), Colombia, and Sierra Leone.

:; Another set of papers deal with the techniques of promoting

| small off-farm employment through small-scale enterprise, Donald
‘Maad's studies of Thailand and Indonesia (described in more detail
below) deal with the issue of industry organization, speoificallyf
subcontracting systems, to see how production processes can be m,_ .
" aggregated to promote small industry. Other papers, such as

Mabawonku's on apprenticeship training or Fisseha's on manage‘lnent",f'?

,looh atpspeeific techniques that can be used to strengthen,';snnfi, scale

enterpe e,

'The third broad category of work under the cooperative agree-
::iment represents the consolidation of the previous two stages into a -
‘.flstrategio approach to the small enterprise subsector. Many of thef
uorks previously mentioned contributed to this stage. However, the
two uorks that best symbolize this shift in approach are, Head's
Mstu:lies of Subcontracting already mentioned._ In these, small-seale

enterprises are the foous, and they are viewed as an integrate

svst_,em." The focus is no longer on the oharaoterist!os or dimensions
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or;onoll;soolo-cnﬁorﬁfiscﬁbdt on the ontirc-subsoctor. from initial
inputs to final producﬁ. This perspective opens the way for effective
policy prescript. a to promote mall-scile enterprise. Once the full
system is understood, then the questions become, as Mead coooludos,
"the oircunstanoos undcr uhioh production/distribution systcms may ;
oporato in dis-ﬂbtogratod wayo. onabling small produocrs to partioi-
paﬁo in the growth of the economy and thereby bring bcnefits to
producers and nations aliko...it is only in selected circumstances
that such a pattern is both beneficial and feasible. Focused research
is required to reveal whether these circumstances apply to a
particular industry, in a pabticular country, at a particular point in
time” (Mean, n.d.:28). His questions set the agenda for t'uturo
vrcoearch.

Michigan State has moved from definition to detailed descrip—
tion to a new approach to non-farm cmploymont, a: tbcus on the small-
scale enterprise subsector. They have 1n tho proccso gencrated a
wealth of knowledge about nonufarm employmont and small-scale
enterprise, They have provided an extonsivo picture of the suhscctor
and: set the agenda for ways 1n q‘k}:r_l.ch.t‘utwc;lmow;cggc,j,n ‘thql,s aroartqay
be odvoocod.

" 4. Methodology

The Michigan State team began their work with an extensive
'litoraturo review that constituted the basis for thcir state-of-the-
art. papor (Chuta and Liedholm, 1979). This smmo;;goo the literature

uahd';gnpirical research on the topic of off-farm ,,fcmployn;ent from all
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sources. That paper establishes a conservative knowledge haseline on
which the field research work could be built., Generally, the MSU
studies can be divided into country studies and overviews of the topic
(51 fall in the former category and 9 in the latter)., These former
categories in turn may be divided into studies of general issues,
surﬁeys, and investigation of small enterprise enhancement techniques.
The relative numbers of each of these are indicated in the table,

| As can be seen from these figures, country research dominates
‘the work. Countries were chosen both because of MSU contacts and
booause of AID interest and requests for assistance. There is 11ttie;
comparative work except in the general overview pieces. A number of{h
studies concentrate on Thailand, Sierra Leone, and Egypt. Additioﬁaif
studies focus on iiigeria, Kenya, Haiti, Jamaica, Indonesia,
Bangladesh, Honduras, and Botswana. This focus seems appropriate".t.‘o‘r[‘f‘f‘
a period of empirical testing of a range of propositions. It 133;39§31f
expected that having established the dimensions of the 1ssuea,:tﬁe¥ﬂi,A
_next phase will include more cross-country comparisons and the
3conclusions will be more prescriptive,’ | 1

: Michigan State has entered into collaborative research
arrangements with a number of third world institutions to conduct
f?ield research under the cooperative agreement. It appears they have
‘been particularly successful at this and have maintained the quality
of the'uork through such collaborative arrangements. In addition to.
third uorld 1nst1tutions, MSU haa also collaborated uith the ILO on ;

several studies. This collaboration has: had multiple benefita.v_lt
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Table 1

Broad Classification of Reports Done Under
M.S.U. Off-Farm Rural Employment Project

Country Overview
. Studies Papers
General Issues 12 ’ 5
Field Surveys 8
Employment mhahc‘eiéni;f“ R .
Techniques | 5. B
Manufacturing
Commerce

has provided MSU with access to detailed knowledge and 1nforpa£io‘n‘.'
It has eariched their insights and findings with third world pér-.
spectives, it has helped with institutional capacity in third world

countries, and it has provided MSU scholars with a t‘dreign basethat

~>enables than both to collaborate on research over t'.ime and to b
'cont.:l.nuously available to assist AID. Flnally, »:md perhaps most

important in MSUfs perspective, it has enabled them to get national
scholars and leaders interested in and focused on the issue of rural

'non-t'arm employment, 7This has specific benefits in terms of nationals
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of"va'r‘iohu's feomﬁries who move between resuarch institutions and
geverment. having an :I.nfluenoe on national policy as it relatee to
off-fam employment. |

‘mere is no rinal summary paper for the cooperutive agreement.

despite the early intention to produce such a.document. Chuta and
Liedholm's paper, Rural Small-Scale Industry: Empirical Evidence and
Policy Issues, which is to appear in Carl Eickar and John Staatz,

Agricultural Development in the Third World (forthcoming), sunmarizes

the findings, but does not provide the type of summarp and policy
recommendations that would be most useful to the policy maker, since
it is designed for a different audience. Hopefully,‘eince this,
cooperative agreement has been followed by a neu agreement:.-‘.'.ni:h;g‘n::{fL
updated state-of-the-art paper will be forthcoming.
5. Programmatic Implications ' .
The quality of the research and the generation of neﬁvaﬁg

emp:l.r:l.cally based knouledge on the topic of off-farm emplome nder

the HSU eooperat:l.ve agreement has been excellent. Knowledge about :
*this area has been greatly increased and a basis has been prepared for
ﬂi,:l.mportant contributions to development programs. Whether the
lcnoﬁledge generated under this project is being translated into poli.cy
chenges in the fleld is less certain. Many of the reports and papers
- produced under the project have concluding sections that deal with

policy 1ssues. ; However, :I.t :I.e less certain how readily available

these are ,;_.f:l.' ‘d personnel.’ , ‘nle Tindings, which may bn very

relevant to polioy, are. ;lften ‘available in places uhere t eld
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praotitionera are not likely to look. For example, the oonolueion

that "the demand for labor intensive commodities would be marginally

favored by more equitable consumer incomes. On the supply side-e

distortions in wage rates and intereet rates are largely confined to

the large-scale sector--small-scale sectors pay higher dutiea on

imported inputs and equipment and at the aane time laok the tarifi'

protection of competitive products enjoyed by large-soale sectors" (D.

Byerlee, et al., 1983:335), i3 a very important set of findings, but

one that may not be dug out of an artiole in Economic Developmeat and

Cultural Change and translated into:polioy change in the short run by

an AID mission staff or governmentxpolioy makers, Policy relevant

statements are made in. moat doouments, but uaually not translated into

specific presoriptiona for polioy ohange.

Many of Michigan State's publications appear in soholarly
Journals, which indicates their quality, but doea not make them easily
accessible to the field. While MSU has circulated reprints, they have
not had ‘a monograaph or reprint series suon as Cornell or DAI that
enaurea that their subatantial output ia easily available. Sueh a 5;!
eeriee would have enhanoed the aooeeaibilitv of their uork.t Some of
their output has been in the fbnn of theses, and an abstraot or :
sunmary of these would be useful and wou.‘l.d enhanoe the value of the |
research for field operations.,

It is quite appropriate to aak ir it ehould be the reaponai-

bility of a university tnat hae oonducted a oareful_and high quality

},reeearoh program to undertake to provide detailed polioy presoriptions
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based on its work. Furthermore, as starffat‘hiohigan48tate point*out,«
their findings are not easily translatable into proJects and these are
a critical element of AID's activities. 'ro the contrary , MSU staff
have concluded that uhat is'of importance is a: strategy for the small-
scale enterprise subsector.; Such a strategy may suggest changes in -
_macro-economic pclicies that have an adverse impact on small-scale
enterprise, it may prescribe some credit assistance (at unsubsidized
,rates), it may suggest removal of subsidized competition in large-
scale enterprises in both the public and private sectors, and it may :
indicate the necessity of training programs for mangement, production,l
and marketing. They emphasize the necessity to develop such an A

integrated strategy that spans the procurement of basic inputs to the

marketing of final products. This,. they emphasize correctly, is not
euﬂy&mﬂ“&hiﬂouwﬁmpmuum MtMsnmuMwm
assistance to AID missions. They are convinced that building
consciousness of the importance of the small-scale enterprise sector
is essential. Unless both national lceders and AID orficials become

aware or the magnitude and importance or the sector and begin to try \;
| to promote 1ts interests, the possibilities for growth. Will be ‘,f f
limited. It is important to remember that the collaboration with many
third world institutions has contributed to this objective. -

Finally, on the issue of policy relevance, Michigan State

points that they have built a pool of specialists knouledgeable in the

field of off-farm employment. Under the cooperative agreement,;12‘M 4

. Ph. D. dissertations have been uritten. Several of those who have done
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research under the agreement are ‘now employed by AID and virtually
everyone else has served as a consultant to AID, ‘lhus, it is clear
that the cooperative agreement has produced a pool of.‘ talent and |
expertise in this f'ield that can be applied to both policy analysis
and ohange in the area of.‘ small-soale enterprise.

It has previously been pointed out. that a sunmary state-of-

\t‘he-art paper would be a maJor oontribution ot‘ the off-f.‘arm employment
proJeet. Those at MSU who have worked and done researoh under the

: oooperative agreement have synthesized what they have learned in ways
that are not in print as yet., In their view the oonoept of ot‘f—t‘arm ‘
employment has ohanged from the measurement of‘ that phenomenon as ‘
expressed in the original state—of—the-art paper to a foous on the N
small-soale enterprise subseetor. What they started to do-;-measure “
the magniture, oomposition, and nature of.‘ ot‘t‘-t‘arm employment-has
generally been accomplished. ‘l‘hey have aooumulated evidenoe of the
importance and oharacteristics of.‘ off-farm employment and the linkages
between it and other sectors of. the economy.‘ From this they have
focused on the small-soale enterprise subsector as the area, with tne :
outstanding potential to generate not only employment but also to
oontribute greatly to equitable developnent. ~They arguue t'or an .
,integrated subsector strategy that follows the sall enterprise
‘through all the stages of its aotivities. Integration should only,be
‘in the conceptual sense, they warn, the dis-integration of t‘unctions

'through the development of independent entrepreneurs at various stages

: ot‘ the produotion prooess, and the use of suhcontraoting, can greatly
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enhance partioipation and the benefits of small enterprise developnent
(Head, 1982, and Head, .d ).

'l'he MSU researchers have also begun to
v.'_enterprise seetor can best be assisted and are undertaking experiments
'?in this direotion under their more reoent agreement. They esehew t.he
”use ot‘ national prograns for promotion of small enterprise and look
instead to policy reform that will remove the obstacles to snall
enterprise. They argue for removal of subsidized eompetition and are
,planning a regional effort in ‘a seleoted eountry that will tailor

Vassistanoe to small enterprises on the basis of detailed knowledge.

This represents a major shift in approaeh and commensurate progress.
from the beginnings of the agreement in 1977.° S appears also to be
Just the type of knowledge-building and action-oriented thinking built
on a so_lid ground of empirical study that the cooperat ive agreement
meohanism was d'esigned to achieve.

B 6 Gags in I(nowledge

As already indioated, AID has awarded Miehigan State a new
"ioooperative agreement to extend the work that has already been done.‘,
i‘ime work under the new agreement will build on the t‘indings that have
‘.’_doeunented the importance of off-fam'employment. Under the new
cooperative agreement, MSU will emphasize a strategio approaoh to
‘small-soale enterprise subseetors that runs t‘rom macro policy, to
organization, oredit programs, and management.. 'l'he emphasis uill be
on a broader strategy of promoting small-seale enterprise, sinoe its

e

importance for oreating of f-farm anployment has been well established

under the existing agreement,
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Aa :I.nd:l.eated earl:l.er, :I.n enee’sing to «pﬁrauef Kthe ‘line of
activit'.y and inquiry that seemed to have the: greatest potential for
| both develor.ment and enployment generation, small-scale enterprises
,vand the ocmmereial and aerv:l.ee activities assooiated with them, some
~al'u::l.c:ea hed to be made. Other areas or off-farm employment that were |
\originally c:l.ted have not been 1nc1uded. ‘meae are the commercial and'
the service aetivit:l.es not linked to anall enterprise that generate .
rural non-ram employment. While these are of lesser importance, they
are not 1nsignificant. The MSU research does deal with eommerc‘i‘al'-“ ‘
'aetivities in connection with small enterprise but not as it deals
vwith agrieultural marketing or arbitrage betueen marketa as practiced
1n sane areas. The service sector may be mportant for rural non-t'arm
employment ‘but has not been mlly explored under this project. .
Preatmably thestrat:egic approach to small enterprise develop=~

a ment: is reflected in other cooperative agreements sueh as that of MSU
dn alternative rural deirelopnent: strategies. In the past man& have
vproposed such etrategies, but MSU ‘has given us a s0lid knowledge base
',:on whieh to posit further act:l.on. They have ge .erated a solid ‘
'syatematic knowledge base and have docunented ,he role and imporﬁance
-ot oft‘-t’arm employment, then translated thi.s 1nto approache.s for
promoting the mall-scale enterprise subsector. In doing so, they
_ha(re shown the potential of a cooperative agreement to generate |
knowledge about development and to translate that knowl.edge into
k neso't,xrees_ for specific actien ste;is tnat‘ can be taken to promote
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'REVIEW E

 PERFORMANCE MANAGEMENT

National Association of Schools of Public Affairs and Administration
v;Developnent ‘Project Management Center, U.S. Department of" Agriculture

1. Overview of the Cooperative Agreement
e

The National Association of Schools. of Public Affairs and

Administration (NASPAA) and the Development Project’ Management Center;
;(DFHC) of the U.S. Department of Agriculture have jointly held a
scooperative agreement on project management effectiveness.f‘This-
‘agreement was initiated in 1979 and ended in 1982. It was: succeeded

by a proJect on’ performance management that is scheduled to run from“

1932 t'-<> 1988. Edch ‘organization has acted independently under 'h‘ o

cooperative agreements. Neither was a subcontractor and there was no

formal mechanism for coordination.‘ Instead each pursued the topics :

independently according to the obmparative advantage of the "*":

institution, ‘l'his is not intended to imply that they did not share

vork and ideas.A Each s continually attuned to the. work ‘of the other

“organization. However, each operated independently in pursuing F:the "
objectives of the cooperative agreements. :

| Because of their location in Hashington, D.C., both organiza=-
tions have olose ‘ties to AID and have been closely associated wlth
current priorities of this donor agency; both have attempted to find
ways to assist AID in meeting its policy mandates and as a resu.‘!.t they

have been responsive to its operational needs. Because of the opera-
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tienelﬁnatureief both organizations, and because of the nature»qf the
topies, ‘their focus in implementing the agreements has been on
improvement in operations rather than research in more braditional

eense. Ihey have produced only one epate—ofhthe-art:paper.

Iméienenting Development Programs (D?Mc,,1979), which appears to have
been a final report for a preViene pnejeet but also serves as a useful
starting point for the first <°f*§h9v« two current projects. The work of
both has included conferences and meetings, the publication of
bibliographies, and e-strqngifoea8‘en,making information and current
technique neadily available to pracciticners,
2. Aseumgtions

Both cooperating agencies acceptﬁprojects as a basic operahing
mode for development. Projects are of course planned, financed, and
implemented by organizations, so NASPAA and DPMC look carefully at the
functioning of organizations}in tne development context.' Yet projects
and ways in which their openatien?can be improved reéeiveﬂcentral
attention. The exietenee»ef estebliened.organizaeiens}and’the
centraneyof prejeetsl.ie iﬁ:piied in‘the: titl'e of the fagre‘enents.
Unlike the projects .on deeentralization, participation or off—farm
'employment, these two NASPAA-DPMC coeperative agreements put less
emphasis exploring new cencepts. They are instead directed to
increasing the effectivenesa of existing technique. In that, the
@ASBAA-DPHC undertakingsvane~aimilar to the agricultural credit
;agreggent,iefeeptu;pet.tney are not iimited to a specific sector or

Lype.of éfdénam.sgin}edditien; within these cooperative agreements,
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there is no serious look at policy issues because this is senerally
not an’area in Hhioh AID has been involved. Other funotions suoh as
research or delivery systems reoieve only limited attention. .

Similarly, there is no real ohallenge to the assumption of
existing organizational structures. DPHC looks at uays in uhieh the
funotioning of given organizations oould be strensthened or enhanoed ;
by the introduotion of new teohnologies,vuhile the NASPAA papers, |
espeoially those of Korten, look at the need, prospeots, and teeh-
'niques for internal reform. Neither gives serious thought to t
substantial ohange in organizations, or to more radioal struotural
ohange.; In. addition, it is apparent, espeoially in the uork of the
DPMC group, that .he projeets generally employ a systems approaeh to
issues of development projeet management.. They see the problem in
holistio terms and a systems approaoh oharaoterizes much of their
work.,

Finally, both organizations under the suooessive oooperative
agreements aooept and address themselves to uays of suo;essfully |
carrying out the neu direetions mandate of Congress. Speeifieally,
both assume the foous is on the poor and ways to reaoh the poor and to
redress inoome inequality. Ihey also generally adopt a rural foous 5
and oonsider organizations and projeets seeking to reaoh the rural ,
areas and the poor in those areas..

The uork under these oooperative agreements also speoifioally
involves the role of AID., For example, David Kbrten's Hork, "People-

Centered Planning°' The USAID/Philippines Experienoe," is speoifieally
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an exanination of the process used by an AID cos.ntry mission to
develop a neu approach to preparing its Cowitry Developnent Strategy
Statement. Although this is unusual, the work of both NASPAAA and-
DPHC do take explicit account of the existence and role of AID. 'Ihis,
is, of course, consistent with thu explicitly operational nature of
these cooperative agreements. “
3. Ma]or Hypotheses and Findings

It is important at this juncture to treat tne \oFk of NASPAA
and DPMC separately for ther remainder of the-“r'eview.", while both
organizations address similar problems, their approaches are different
and each has a different and unique contribution to make. |

‘1'he NASPAA contribution begins with the uork of Korten and
Uphoff (1981), which sets the intellectual course for much of the -
subsequent mrkoffNASPAA. Korten and Uphoff argue that public
organiaations are an essential part of development programs. However,
‘ their record of performance in generating participation and effec- :
tively reaching and serving the poor i3 not good. Too often, Korten L
and " Uphoff note, we "blane the victim" for this. ‘l'he failure of '
programs and organizatinns mrking at the local level is generally
attributed to the limits of the intended beneficiaries who are seen as
ignorant, unmot ivated, or lazy, while inqlfact- it is the organizations |
that simply do not provide the services or problem solving capability
that is responsive to local ne:veds.‘ 'lhe authors note that often such
organizad efforts ‘:mélge the probl’em} worse"bv ‘{'\‘c'reating ‘dependency.

Simply put, they 'arguer tha‘t} most developnent organiiatipn's trying to
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reaohi the poorw are part of the problem rather than part of the

The; ‘T_also point out that most such organizations are the

product of the progran designers and not those who must mrk,with
\these organizations.

. 'l'o deal with this situation, the authors argue that the ;
rattitudes and behavior of the poor cannot be changed until those of
v;’ithe government stafr with whom they must work are changed.. merefore; i“
fthey "propose that donor agencies and third world governments
seriously concerned with improving rural development performance .«
’engage in and provide support for exper imentation leading toward the B
| bureaucratic reorientation (BRO) of those agencies responsible for
poverty-fooused development action" (Korten and Uphoff, 1981:4«5),

Bureaucratic reorientation is a concept that runs through much
of the‘NASPAA work and therefore deserves some elaboration. The
authors point out a series of "inertial values" or presumptions that
must be overcome. ne presumption, for example, is that projects are .
:‘equivalent to development. Korten and Uphoff give a vote of confi-
.'dencepto the personnel of development agencies by asserting that the
poor performance of agencies is a result of "...bureaucratic systems
that treat oreative behavior as dysfunctional rather than a reflection
of the inherent qualities of their personnel" (Korten and Uphoff,
1981 113).‘ 'me authors then propose a "learning process approach to

BRO." Proposed elements of this model are a central working- group__ l

chaired by a high level official that directs the prooess, field ased

learning laboratories, process docunentation, and plans and methodsl' '
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that are revised on" the basis of the type of intervention best suited
to building community capacity, This process of learning pragmati-
cally from the community has three stages: (1) learning to be
?::9°§}3931(2) learning to be efficien?; and (3) learning to expand.
*Thehauthors?go’onito identify key elements in organizational func;
tioninglthat'must undergo recrientation,~such'as strategic man agement,
-:perscnnel procedures, or the reward structure, By follohing such a
;process, the authors believe organizations can become effective at
assisting and prcmoting development for the rural poor. It is worth
Lnoting in passing that in the literature on field organizational
1behavior there has been a great deal of attention to what makes
crganizations successful., Scmething similar to Kbrten's f"learning
process .approach® seems to be common among many successful organiza-
;tions of very different types and in many different settings.

The approaoh is further documented and- reinforced by Korten's
_paper, "‘l'he Hcrking Group as a Mechanism for Managing Bureaucratic
Reorientation: Experience from the Philippines. This paper takes
the Philippine National Irrigation Administration ras a case in how :
bureaucratic reorientation ‘ean be accomplished through a learning
process. The case study provides much of the empirical base in |
*support of the concepts of learning process and bureaucratic
reorientation. ‘ _ _ . ‘
| v' A paper by Kbrten and Carner, "People-Centered Planning. The
JfUSAID/Philippines Experience," suggests a rather different case of

: 7bureaucratic reorientation or learning process. ‘Thevy. do not use the
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terms ln this ease, even though the previous paper suggests that BRO
and: learning process are approaches for aid donor organizations as
well as national development ageneies. This paper reports on the
methodology used by the AID mission in the Philippines to prepare its
Country Development Strategy Statement. Starting with an AID country
strategy fooused on the development and growth of the: modern eeonomic
i seotor. the CDSS was reoriented to focus on redressing the defieiene-
ies in basic needs of the poor. The change in strategyhtook plaee
within the AID organization and the paper shows hou”suoh*a |
reorientation can be managed. - '

& A third paper by Kbrten, "Learning from USAID Field Experi-
enoe::»Institutional Development anc the Dynamies of the Project .
pro&ésg;# addresses itself speeifieally toiAID's current priority of
inStitutional development, applyiny the’learning process and bureau=
oratie reorientation approaehes to the agency's goals. The paper
distinguishes the learning prooess from a blueprint approaoh.; It
looks at ageneies in Thailand and the Philippines to suggest how AID
experienoe in supporting creative local institutions in a learning
process approach to bureacratatic reorientation ean‘produee-more
effective development results. Kbrten furtherlargues that large
amounts of’money are not needed if this approaeh is employed. In\this
view, "the power of highly tlexible money baoked by a strong |
professional staff and a sense of strategy is enormous" (Korten,
A1983 22). Thus, NASPAA and Kbrten have introdueed the terms of

learning proeesss approaoh and bureaueratio reorientation, and haw



166. NASPAA-DPMC

argued that these provide AID with a powerful instr\nent for promoting
development, Both terms ‘have remained poorly conceptualized however.

In support ot the perspectives of morten and others, NASPAA
has also held a Workshop on Social Development Managenent. The
uorkshop proceedings dealt in detail with the ideas ot learning
prooess and bureauoratic reorientation and applied them to speoirio
areas such as training in educaticaal institutions, The role of" aid
donors in stimulating these processes was also discossed. NAS?AA also
publiShed a useful annotated bibliography on social developnent
management.

One other publication by NASPAA deserves mention. This is
David Pyle's "Prom Pro:]eot to Prograr Struotural Constrainta |
Associated with Expansion“ (1982). This paper, whioh is adapted from
Pyle's thesis and an article published in Grindle, Politios and Policy

Implementation in the Third World (1980), provides an interesting
analysis of the problems associated with expanding a pilot project to

a full-scale development progran. Using a oommunity health project in
Maharashtra State in India, Pyle conoludes that small-scale p:-"ajgm
are generically different t‘rom: large ones. kl-le 'doctments the inheren\t
difficulties of enpanding a small or. pilot projeot to a large-scale
developnent project. Pyle's work providos important guidelines ffor.
those who want to test project ideas on a small-scale bet‘ore under-
taking a t‘vl..-soale program and his cautionary analysis provides a

useful set of guidelines to proJeot managers.
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DPHC's work begins, as previously pointed out. with the Same
,assumption of the relevance of existing development organizations.;‘
Its approaeh is on' of eomplementing ineremental ehange rather than
‘!stimulating “reorientation. , Ihu organization tends to adopt a "
?systems perspeetive. The uork of DPHC can be broadly divided into
three categories. First. it produoed a state-of-the-art review
entitled Imglementing Development Programs (1979) that represented the
final report of a previous projeet and a starting point for the first
of the tuo ourrent oooperative agreements. Seeond, a series of papers
Jthat fbous on’ speoifie teehniques for program and projeet management
have been produeed. Third, the organization has produced work explor-
ing a new eoneeptual approach to project management featuring the
"Guidance System Improvement Approach.® This latter aecomplishment
has.been the intelleetual centerpiece of DPMC's work. We will treat
each of these three work products in turn.

Implementing Development Programs: A State-of-the-Art Review

'(lngle. 1979) is a useful starting point for the work of the organiza-
tiqn.. The paper begins with a review of the literature, dividing it
into tuo views of progrem implementation: (1) "compliance" and (2)
‘the "polities of administration. Ingle suggests that the second is
fmore applieable to conditions in the third world, and he explores a
variety of environmental or eontextual factors that influenoe the
implementation of projects. Ingle goes on to identify six approaehesl
to'implementation and six strategies for managing implementation.,’He;

then.turns to issues of the implementation of donor-assisted projects
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and the:factors that influence performance in these projects under
'various conditions. These tasks are accomplished through a'clearvx
synthesis of established knowledge and uncertainties for future o
:exploration. He emphasizes the complexity, relativity of rindings, .
and anbiguity across location and activity that characterizes |
‘implementation activities.' He concludes with future directions for
research. In his view, successful projects should be examined to see
what can be inferred from the administrative and contextual environ-;
ment. Fblk management strategies should be studied to learn more
aboutithe environment in which third uorld manasement innovation will
fprosper. Reward struotures should be altered to encourage innovative
,responses to program implementation opportunites and problems, rather
than simply rewarding project planners and the financial decision
Mmakers. He contends that current models and approaches to program
implementation lack relevance to operational personnel, so emphasis
should be placed on simplifying and adapting existing approaches, a
task in which "LDC institutions:and personnel can be effective
«partners. rﬁ |
| The work that is focused on technique suggests a number of - new.
approaches, or uays in which new or improved techniques might be used
to promote better management of implementation. Kettering's groving

Financial and Program Management (1982) was prepared in response to
the need3 of AID missions in the Sahel region'of Hest Africa. It -
represents a practical manual for using good financial management

practices in AID—supported development programs in ‘the region.« A
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aeoond,paper in this category is a workshop report entitled ﬁig;g:‘
ooggnters and Agricultural Management in Deveioging Countries
(Prooeedings, 1982). This examines the experiences of several
iedeveloping countries with miorooomputers and provides a. aeries of
‘Hrecommendationa including‘ (1) the creation of a U.S. government unit

to support and 1ink miorooomputer users in third uorldioountries with

users and auppliera in the U S., (2) more. researoh on the unique :

applioations of miorooomputers in third uorld oountriea' (3) the

y

oreation of a donor polioy on information~and mioroprooesaing

teohnology,iayd (u) publio and private upport through teohnioal

'aasiatanoe and‘training‘in miorooomputer’applioations in the’third
uorld.,, ’; SR
Training is the focus of two additional papers. The first is

An Action-Training Strategy for Project Management and the second A

Suggested Framework for Training in DevelopingrCountries-—Aoceleratedo,
Learning Systems. These two papers focus on training and ways to
improve its relevance in order to improve program implementation
~performance. Each of these foouses on ways to accelerate training,and-

to build into it a feedback process that enriches the training prooeaai
i and evaluntes the relevance of ‘the training to actual ‘tasks the
trainee subsequently carries out.

Robert Herr's paper. Project AnalxsiS° Toward an Integrated

Hethodologz is an attempt to incorporate noneconomic factors in
projeot analysis techniquec. The focus on rural development and

poverty in the 1970s and early 1980s made this an important task,’
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,Five broad categories of project analysis are identified. Emphasis'is
placed on seeing projects, and therefore project analysis, as a
dynamic rather than a static process. The paper emphasizes that it is
a first step toward examining project analysis techniques and consid-
ering the relevance of each type of analysis to the more demanding
ierequirements of projects that have multiple gcods, both economio and
Isocial. - | ‘ | '

| The third category, a more conceptual approach to project
management is reflected in four papers. The first,-The Organization

and Conceptual Aggrcach'of the Development Project Management Center,

is an initial statement of the purposes and intellectual approaches of

DPMC. The second is the report of a workshop entitled Promising

Approaches to Prbject Management Improvement. This paper refleots'the

systems out]ook of the core staff of DPMC., It emphasizes the crucial
roles of all organizations to successful implementation. This L
'Vapproach really comes to fruition in two papers in the spring of 1983
‘on the guidance system improvement approaoh (GSIA). There are two key“
écharacteristics of GSIA,."it consists of a core of components o N
,,(activities) which adopters can mix and match to fit local needs" and
-t"the approach capitalizes on its divisibility by relying upon an_
'incremental. partialization mode of implementation. Its presentation
”here is difficult to sunmarize briet‘ly because, as the authcrs state,
"because it is flexible, a highly specific description of: the GSIA is
neither feasible nor desirable" (Handell and Bozeman, 1983 1-2)., It

pis, however, an iterative systems model. It is supported by "an |
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integrated applied research system Hhich we' label a performance-
sensingiand learning user: support system (PLUSS)" (Handell and
Bozeman. 1983.2). The GSIA is offered as an alternative to tradi- 5th
tional monitoring and evaluation systems. The approach is similar to7
xl(orten's learning process approach and is even labeled an "action
-learning process" beoause it emphasizes the opportunities of
individuals who experienoe frustration uithin a traditional bureau-
craoy to try new modes of operation and techniques that are untested.
It appears to vary from Korten in that it emphasizes the individual |
rather than the group Hithin the organization as the unit of action. .
While an innovative approach, it needs further testing and operation-<
alization. The emphasis on a new approach is counter to Ingle's
earlier conclusion that "current models and approaches to program :
implementation lack relevance to operational personnel, so emphasis
should be placed on simplifying and adapting existing approaches"
x(Ingle, 1979 76).

4, Hethodologx
Huch of the uork of both NASPAA and DPHC is based on philo-

‘sophical approaches and observation of the development process.: The
NASPAA work, particularly that of Korten, is field-based. but not
speoifically empirical.' In both cases, the nunber of countries in
uhioh the uork has been based is very limited. It is not olear from
the reports uhether the new approaehes have been tried outside the
Philippines in Korten's case and Jamaioa in DPMC's case. NASPAA has

used Pyle's uork based in India which is substantially grounded in
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field obeervation. and Korten takea examples trom Thailand and the =
rPhilippinea. Hhat is leaa clear is whether the work of either group
~haa been aeriously teated and proven auooeasful in applied oountry
situationa. | o " . - ’
| Ihe work of NASPAA is significant in that they. more than ia
the oaae in moat cooperative agreements, have linked themselves very;,
Voloaely uith AID misaion operationa.= Korten's location in the |
Phllippinea, ‘and his olose work with the AID misaion there have made
his uork particularly relevant to field operations. His current |
asaignment working with AID Indonesia and as a secretary to the AID
'regional committee studying management in developnent auggesta that
his work may be partioularly relevant to miaaion operationa and will
exert influenoe over future management of developnent programs in the
Aaia region. |

:§.' Programmatic Implications

't,‘ Korten's work for NASPAA has been influential in evoking ;
?intereat in bureauoratio reorientation and the learning prooeaa
japproaoh Theae two terms have beoome integrated into the language of
vdevelopment. For example, both terma are uaed in. the 1983 Horld Eank
world Development Regort the theme of whioh is.the management of
development. While there are queationa to be raised ahout Kbrten's
formulation of how‘the BRO and a learning’prooesa take plaoe, the
ideas themaelvea have generated muoh disouaaion.~ Deapite the problema
of mothodologioal approaoh that Korten uses, there ean be no doubt of
the relevance of the ideaa, or the apeed with which they have been

diaaeminated throughout the development oommunity.
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DPHC's work is also highly operational. It suggests a

fdifferent[way to approaohxthe project design and implementation %;_vfﬁ
;prooess. Although it may be used by some missions. it has not had the
1widespread aooeptanoe that Kbrten's work has. ,Its oomplexity suggests
lthat as yet it may only be fully utilized in situationn uhere the DPHC
staft'l oan assist in its implementation. Clearly, they are uorking
toward a future stage in whioh the GSIA will be muoh more broadly
-knoun and used. Ch the teohnique side of their work DPHC's efforts
‘ware highly operational. Their manual on finanoial management in the

¥Sahel region or. their uork onvmierooomputers is highly relevant to f}l

'ourrent development aotivitilfk However“?itlis diffieult to kneu theg

extent of that influenoe outside of ‘these: speoifio oountry
'applieations.

6. Gaps in Knowledge
' The question of gaps in knowledge is not really relevant to

fthe eooperative agreement on improving projeLt manigement. ‘Neither

QNASPAA nor DPMC has umdertaken a oomprehensiveireview of the subjeot
‘of development projeot managemeent. anh set out to develop new |
teehniques.to redress known problems or. deal with new objeotives in
‘tdevelopment programs; Ingle's 1979 state-of-the-art paper is a good :
“statement of the state of projeot literature, but DPMC did not
-speoifioally build its uork on that paper.w The question that must be |

’asked, therefore, is uhat‘are the next steps to be- taken to. build on

“the uork or.ﬂmsru and nmc'z
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What sgéﬁs most urgeni is teﬁtihk"aﬁd adapting the concqpts
 developed and making them easily applicable in third world countries.
;NASPAA and Korten are taking steps to do this in Asia, It would be
us;fui to see what needs to be dohe to apply them elsewhere, A;e
_hbdification#*necessary in Africa or Latin America? Likewise, is
DfHC's guidance system improvement approach pfaﬁtical for extensive
and.unive}sal application without dependence on outside consultants?
If so, it should be more widely used; if not, it should be tested and
adapted for more widespread dissemination. 5oth NASPAA and DPMC have
introduced new concepts and approaches into}the knowledge of deéelop-
ment. What is needed is their testing'aha adoption based on field

testing and empirical evidence.



175. NASPAA=DPMC

 BIBLIOGRAZHY

'CARNER, George, and David C. Korten
’ 1982 People-Centered Planning: The USAID/Philippines
L Experience. Washington, D.C.: NASPAA Paper No. 2. .

- DEVELOPMENT Project Management Center, U.S. Department of Agricuitbre
- 1982 A_Suggested Framework for Training in Developing B
Countries——Accelerated Learning Systems. Washington,

;HERR, J. Robert

n.d. . Project Analysis: Towards an Integrated Methodologz

Washington, D.C.: DPMC,

INGLE, Marcus D.

1979 Implemonting Development Programs: A State-of-the-Ar
Review. Washington, D.C.: DPMC,

INGLE, Marcus D., Merlyn H. Kettering, and Pierrette J. Countryman
1981 C-ganization and Conceptual Approach of the Development
| oject Management Center (DPMC). Washington, D.C.: .
DPMC,

KETTERING, Herlyn H.

1982 Imgroving Financial and Program Management. Washington..~
. h . . *e Dm L] ‘

KLAUSS, Rudi. Wendel Schaeffer, and Elisabeth Shields

1982 . Soeial Development Management Workshop Proceecdings.
Washington, D.C.: NASPAA Paper, February 4=5.

KORTEN, David C.
”2!1983 "~ Learning from USAID Field Experience: Institutional

Develogment and the Dynamics of the Project Process.

Washington, D.C.: NASPAA Paper No. 7.

i982 The Working Group as a Mechanism for ManagiqgﬁBureaucratic
Reorientation: Experience from the fhilippines.
Washington, D.C.: NASPAA Paper No. 4.




176. NASPAA-DPMC

KORTEN. David C., and Norman T. Uphoff : : ' R
1981 Bureaucratic Reorientation for Particigatox_'r Rural .
‘ Development. Washington, D.C.: NASPAA Paper No. 1.

MANDELL, Marvin B., and Barry Bozman, with assistance from Steven
‘Loveless

1983 . Toward Guidelines for Conducting R&D on the Guidance=- -
3 System Improvement Approach. Washington, D.C.: DPMC,

SHIELDS, Elisabeth

1982 Social Development Management: An Annotated Bibliogra hw‘
« Washington, D.C.: NA§PA . :

“f“;:?"SOLOHON, Morris J., Flemming Heegaard, and Kenneth Kornher
7 1977. An Action-Training Strategy for Project Management.
' Washington, D.C.: DPMC,

vSOLOMON. Morris J., Merlyn H. Kettering, Pierrette J. Countryman. and
-Marcus D, Ingle

1981 Promising Approaches to Project Management Improvement.

Washington, D.C.: DPMC,

- PROCEEDINGS from the Practitioner Workshop

- 1982 Microcomputers and Agriculture Management in Developing
: Countries. Washington, D.C.: DPRMC.

“PYLE, David F.
1982 From Project to Program: Structural Constraints

Associated with Expansion. Washington, D.C.: NASPAA
. Paper No. 3.




7

REVIEW F
" RURAL FINANCIAL MARKETS

iDepartnent of Agricultural Economics
Ghio State University

,; verview of the Cooperative Agreement

The Department of Eoonomiea of the Ohio State University begar
:thia four-year eooperative agreement in 1977. Its obJeetives uere to‘
;oombine applied reeeareh and eonaulting on aeleeted topioa related to
rural finanoial markets. The baae level of £inanoing uas $1 7 | H; .
million. With add-ons from individual missions it inereased to $2 1

million.y The agreement uas extended for eighteen montha’uith no f"?*

additional funding. Beeauae of the broad ooverage of thek:ID‘Spring}

ithe oooperative agreement was not on state-or-the-art papers»ytnffdlf*

}fitVeonsisted of identifying and oondueting researoh on° speeifie .

fgnural Finance at the World Bank in September 1981,

Hhile a eonaiderable amount of the research was undertaken by’
-soholars at Ohio State, subcontracts with Arizona State and’ Syraeuse 7
University added signifioantly to the overall proJeot.. In partioular;

they inoreaaed the range of issues analyzed and' the nunber or
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countries considered. Hith respectrto the latter, the project. dealt
'with rural financial issues in Sri Lanka. India, Sierra Leone, Peru,
'Bolivia. Honduraa, and Jamaica. All of this effort has generated a
' large collection of literature, aome of which is reviewed below and
:aome of which is still in preparation. The cooperative agreement also
provided support for the work of more than tuo dozen graduate students
(cf. Vogel. 1982, Ladman. 1982) to whom AID may be able to turn for
'future>uork»on»issues related to rural financial markets. In
:.additicn, the project communicated the advantages of financial lib=
'“eralization through numerous workshops and discussion. groups and gave
. some assistance to selected AID missions on how to deal with problems
of . rurai finanoial markets in speoific oountries. .
:2. Central Assumgtions and Theoretical Framework
| The research begins with the assertion that "...most of the

received wisdom on rural financial markets in low income countries
ﬂmust be discarded if this vital tool is to play a positive role in
development" (Adams, 1977: Preface). The received wisdom that must be
discarded is that (1) credit is a major constraint to agricultural’
| development; (2) the existing arrangements in rural tinancial markets
do not effeotively supply credit to a broad range of agricultural
producers; and (3) government credit programs can not only supply
adequate levels of credit to rural areas but with. appropriate iuuer-
.ventions.oanzdirect this-credit to selected groups for specific

. purposes,

Qsu


http:constraint.to

179,

‘markets.; The latt\_f |
_1is only one of several oonstraints to agrioulturalAdevelopment?in.low:
afinoome oountries (2) government interventions to direot the volume, »
Lterms, and uses of agrioultural eredit “are largely ineffeotive,,
inefficient. and almost impossible to enforoe" (Adams, 1977-"1);

‘:(3) government oredit policy to promote agrioultural developmentp
should empha ize the "liberalization" of rural finanoial markets, andﬁ
"(u) a basio oomponent of. suoh a poliey is the maintenanoe oi'flexible?
‘positive real interest rates.

None of these propositions is original. They all derive from{

the long debates in monetary theory and polioy literature whieh

.resulted in so-called "neoclassical synthesis," the basic theoreti"alp

framework for the analysis conducted in the project. Neverthelesu,han
important feature of the "new view" whieh should not be overlooked is
that it represents one: of the first attempts to oon7ider rural |
financial markets in poor oountries from a broad nﬂoelassioal per- i
spective (as distinct from an approach that is Kevnesian, Marxian, or
monetarist). For example, proposition (2) reoognizes that credit has
interohangeable uses (in neoclassical terms, it has a high degree of ’
.substitutability) so. that ‘any &s3gssment of its impaot eannot be
jnarrowly fooused. Similarly, proposition (3) highlights the impor-

,ftanoe of aohieving wide-ranging ohanges in the way rural finanoial

‘.“ “) :; r

‘;markets are organized and regulated. The basio eonsequenoe of using

. osu
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such a ucll-cstablichcd analytic framcucrk is that thc prcjcct did nct
makc nny majcr contributions to new knculedgc' rather, it incrcascd
thc wcight cfvcvidencc abcut thc advantages of a program aimed at
libcralizing rural rinancial markcts (in the ncoclassical sense of
letting ‘market mechanisms determine the relative priccs cf credit, its
allocation, and its impact on income distribution).

3. Research Findings

Bouman (1981:1) summarizes one of the general conclusions of
the project when he nctcs that 'itherc ic a growing consensus ancné
rescarchcrs that the formal financial scctor is not ccping with many
of the needs of the rural populace in thc third wcrld n Specifically.
a major prcpcsiticn emcrging frcm this grcwing consensus is that
government policics coward rural financial markets in many lcw-inccmc
countrica are "...rcsulting in vcry incfficicnt allocation of |
rcscurccs, sericusly disccuraging the capital fcrmaticn prccess. and
causing major conccntrations in income and asset ownership® (Adams,
1977:1). These are rcflcctcd in several pncblens which‘are‘ccmmon to
rural financial markets in poor ccuntrics. Adams (1977;5-ﬁ5'1istc
nine such prcblems. (1) capital erosion of fcrmal financial institu-
tions: (2) lcan dclinqucncy or default (3) inctituticnal rcsistancc
to agricultural lending, (W) littlc fcrmal sector lending to thc rural
poor; (5) few medium- and long-term loans; (6) ineffective mobiliza-
tion of financial savings in the rural areas§ (7) large lender and
borrower transactions costs; (8) little fincncial intermediation
bccaucc of rural financial narkcéafragmcnﬁaﬁicnc and (9) the

incncgsing concentration of assets cnd cwnership;
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ﬁ“The pervaeiveness of thuse PPOblems 13 °V1d’“°° that th’ o

:eonventional approa es’ tozagrioultural eredit programs (or more s

: broadly, riial«fina oial policies) have not achieved their stated aims

_}of inoreasing agrioultural output, expanding agrieultural;produetive
,oapaoity, and assisting the rural puor (Adams. 1977'1, Kane, 1981 16*'
‘ngel. 1981 1). It ia one of the most important oontributions of thef
projeet to ehow that these policies have not failed beeauee of ‘
)problems suoh as "the -poor do not eave " or "moneylenders are exploi- |
,tative," or "emall farmere do not use oredit wisely. They have

failed beeause the polioiee themselvee are faulty (Adams, 1977 31).

‘WAnong the many reasons why this is so. three etand out-~ (1) govern— N
fment intervention in rural finanoial markets creates adverse A

inoentives. (2) oredit is fungible, i.e.. has interohangeable uses-

and (!) credit allocation policies threaten the financial viability of:
lthe inatitutions involved.

Referring to the ieaue of adverse inoentives created by
oonventional rural credit policies, Kane (1981 1) sunmarizes the
Tgeneral point well when he states" "The long-run oonsequenoee of
development-promoting eredit-allooation polieiee invariably run
counter to their ostensible goals..: This'situation arises beoause
none of the individuals or institutione that are eubjeet to tho

credit=allocation policies has an inoentive to behave in a manner{that

1is oonsiatent with the oatensible goals. Tb illuetrate, Adams (1981)

,iargued;that ”oheap agrieultura] eredit“ polieies induees an‘exoess

.demand ror eredit by borrouers and a defieient aupnlv from lenders.‘”
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both of which lesd to predictable distortions in'rural financial
oarﬁetsﬁe;oh.asjoredit rationing'aodCiop'leveieeof savings ‘
imobilization. iIn~the prooeaa,'asrioultural development is not
promoted nor are small farmers assisted. Gonzales-Vega (1981a, ,o)

makes the same point using the iron law of interest rate. reatriotiona

This law, which is an assertion about econcmic behavior under
rationing, holds that when lenders are forced to extend credit at
-interest rates which incur positive opportunity costs for them, bheir
portfolios will systematically shift toward larger, safer loans that
have lower associated lending costs. The more Severe the interest
rabe‘reatriobiona, the more~ibireduoeatthefaeceas of'snall, riek?
borrowers to the markeb for- cheap credit. Thia, in burn, reduces
‘their access to produobive faetors and decreases bhe growth in ‘their
incomes (Gonzalez-Vega, 1981o:5-12)'

Ladman (1981) examines the (explioib and hmplioit) borrowing
and lending costs of ‘the: "oredit delivery system. Finding bhab bhese
oosta are uniformly high and bhat bhey vary syatematioally aoroas
different elasaea of borrouers and lendera, he oonoludea that
"borrower behavior eonvergea with lender behavior to determine the
structure of the market" (p.18)' That'ia; because of transactions
costs, partioular lenders do not iend”to specific groups of borrowvers,
and vice versa., Stated in more familiar terms, this is the well-known
'propoaition*that ﬁranaaotiooS‘eosta fragment - financial markets. M

Ray (1981) oonsiders bhe notion of optimal governmenb inter-

vention in the oontext of finanoial markeba. One‘adverae inoentive-he

“'osu
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notes 1a an "1nherent bias in favor of controls and regulations over
market solutions toweoonomio problema..."(p.ZO). In his view, the
moet serioua flaw with government 1ntervention 13 the presumption that
governments know how- to allooate resouroes when the market 13 not
providing the right signals (p.21). | |

| Flnally, case studies from Honduras (Cuevas and Graham, 19823
Graham and Cuevas, in Graham et al., 1981) and Jamaica (Pollard and
Graham, 19823 b) provide data on several adverse incentives in rural
markets. Fbr instance, one result from the studies on. Honduras 13
that both borrowing and lending oosts are .nversely related to loan
aize, meaning that amall borrouera (typiually the poor) are exoluded
from institutional sources of credit that have high lending costs, |
The studies on Jamaica conclude that food pricing policies during the ;
1970s had a significant impaet on the structure of agricultural
production. Based on the premise that "prices make a dit‘t‘erenoe,"i
Follard and Graham show that farmers had'ratlonally responded’to the
adverse incentives associated uith export taxes and low domestic
produoer prices. One implication of this analysis,.whioh is also
mentioned elsewhere (cf. Adams, 1977:43; Adams and Graham, 1§ai°357;
Bourne and Graham, 1981:7,27; Von Pischke, 1981:16: Ray, 1981 22-23.
Tinnermeier, p.63, and Ladman and Stringer, p.65 in Graham et al..‘
1982), is that reform of rural credit markets alone is. not an adequate
polioy for promot:l.ng agr:l.oultural development' other policy reforma

have to be undertaken aa uell.-
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Perhaps no' other research project on financial markets has
vg;ven'sc much enphasis to the fungibility of finence. Since credit

provides access to generalized purchasing power, borrowers cannot be

oSu

preventad from diverting credit obtained for one;purpceeﬁto some other

(for example to use a fertilizer loan to buy caetle or clothes).c That
is, lenders can never be sure of the true purpose of any loans they
provide (Kane, 1981,4). As Von Pischke and Adams (1980 720) note:
"For all practical pUrpoees,vloans‘in cash'or ‘kind can be used tc buy
any good or service available to the borrower in the market. For

their part, lenders can also 1nterchange the use of their resources.

For instance, they can redefine the purpose of the loan, make multiple

vsmall loans to the same client. and ration particular groups of
borrowers (Kane, 1981 10-13, Vbn Pischke and Adams. 1980 72“-

Gonzales-Vega, 1981b). Thus, because finance 13 fungible, botn

borrowers and lenders can circumvent most‘ofAtne.controls and regula=- ...

tions which governments impcse on rural credit markets.

Reflecting this, Adams (197T:41) suggests that governments

abandon the administrative allocation of finance. As he notes, "these‘

fiats are largely ineffective, inefficient, cnd almost impossible to
enfbrce."» Adams and Graham (1981c355) provice anoth-r perspectiye
when they note that a.sericus objection to government credit allcca- :
tion programs is that theylare attempts to destroy the fungibility of
credit, Specificall?, phey argue that: "This. planning approach to
the allocation of loans ceeumes that a borrower knows not what is best

for him or her, that loans can be allocated like physical inputs, and
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that the planner inrthe eapital eityvean-effeetively'make:effieieney
and equity deoisions for thousands of heterogeneous borrowers."

In effeet. the pro:]eet makes tuo points about f‘ungibility.
The first is that beoause of fungibility, the. allooation of oredit As

Tnot an efficient or effeotive way of aohieving improvements in- agri-
eultural productivity and rural welfare. The seeond~is-that‘where
.governments euooeed in planning\the alloeation of credit, they under-
mine one of the ueeful-propertieslor-eredit, namely, that it can (and
should) be directed to useegthat“proVide the highest possible return.
Interpreted either uay, :these are important reasons for reducing
government intervention in. rural finaneial markets.

Inrpaeaing, itvis«worth‘noting:thatffungibility results in
major evaluation;prohlene} 'Sinee?the use of credit cannot be easily
directed, its impaotvon rural;areae?eannot be easily evaluated (Von
Pisehke and Adams, 1980). With current assessment methods, there is
‘little that can be said about the impact of cr:iit on the activities
of small farmers. lndeed;;thenonly.predietable effect is that credit
eases a farmerls‘budéet eonetraintsmA Perhape thevnoot(;ignifioant
reeult.on.thie-question that emerged from the projeet isrthe:eVidenee
of Cuevas and Graham (in Graham, et al., 1981)ffron;Hondurasvthat
shows that an important source of informal credit for snall;{arnere is
largerffarmers who receive agricultural loans from formal finanoial |
institutione. Thievpraotieevie uideepread-éover 90 pereent'of fornal
seotor borrowers engage in this on-lending. indioating both that
oredit is highly fungible and that "inoreased liquidity in the rural

economy does uork its way through the system" (p. 36).

oSy
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The problem of - the: finanoial viability of formal, institutions
in rural finanoial markets is direotly related to: adverse inoentives
in at~leastvtwo ways. First. few inoentives-moral, political, legal,
or eoonomio-exist for borrouors to repay their loans. Cbnsequently.
loan delinquenoy and defaults erode the real value of the portfolios
of tneee institutions., Second, their supplv of funds is unreliable
and oostly to administer since it oomea primarily from the World Bank

"and; other international agenoies, oentral bank redisoounts, and direct
govermment grants. Squeezed from both sides, most formal eeotor |
agricultural institutions inllow-inoome oountries are not~finanoially
viable. ' ,%

However, some institutions, euoh as private oommeroial banks,

which place a high priority on maintaining their financial viability,

display predictable responses to government intervention in rural

financial markets. -Fbr.inetanoe.«Gonzalez—&ega'e-iron law of interest
rate restrictions is a desoriptionigf;honAinstitutiono tnat are con-
strained to lend at lowfintereet°rote3'nodify their portfolios to
minimize the threat of the constraint to their financial viability.
The behavior of individual portfolio-holders can be interpreted in the
same way. When alternative=inve3tment opportunities are available,
for instance in'land,llivestook, or etookssof oomnodities, individuals
will aooept low- returne on eavinge deposits and expose themselves to
finanoial risks.' Ihus, savinge mobilization in low-inoome oountries
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Several papers deal withvfinancial viability at length. Adams
(1981:9) notes that anbasic;iSsue,in credit‘programs is whether formal
sector lenders receive enough revenues to cover their costs. Someuhat
more provocatively, Vogel (1981) argues that%Savings mobilization is
the "forgotten half of rural finance.” He recommends: that if
financial institutions are to mobilize savinss,.they should substan-
‘tially alter terms and conditions to include such things as a positive
real interest rate on deposits, convenient locations for deposits and
withdrawals, and prompt service. In addition to improving rural
income distribution, improving resource allocation, and imposing a
degree of financial discipline, such efforts to mobllize local savings
would, as Vogel points out, give the local community more of a stake
in the viability of- the institutions involved.\ 1hatrsuchiasstakopiss
generally lacking is evident in the paper ofwBourne-and Graham~(1981)
who criticize the notion of supply-leading finance for the way it has
ignored the problem of achieving some autonomous growth in the supply
of funds (p. 19). As Bouman (1981) notes, ensuring each participant of

a stake in the process has been one. of the basic elements in the

success ofithefinformal savings arrangements used by the poor.

The réview of the financial;system in Honduras (Grahamietyal.,

1981)‘demonstrgtes;the‘problems of preserving the financial viability -

of,institutionalisouroes of°agricu1tura1_credit that have a major
effect on the structure of-the financial»system. For instance; once
the Banoo Nacional de Desarrollo Agriccla (BANADESA) was reconstituted

with all of the aocounts and the portfolio of its defunct predecessor

osu
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(BANAFM)‘(éonzalez-Vega, in Graham et "al,.;i‘1981). it soon began to
experience the same problems of loan delinquency. Cuevas*andVGraham
(in Graham et al., 1981) analyze this issue in detail. examining its
extent (high), its,pattern.over‘time (increasing),iitsxconsequences
(viability of the institution),’and possible’policy,responses
“(cautiousflending:andlmorEFeffectiveﬁloan,recovery).. 1heyvurge
“fpurther study of the problem,'arguing.that‘"tooimuoh.is‘at stake'in
terms of institutional,viability'anddthe social costs of. implicit
subsidies, and'income-transfers are too high to be ignored" (p.29).
For Banadesa, the problem of loan delinquency is compounded since it
is obliged to extend credit to the (land) "refbrmed groups" (Ladman
and Stringer, in Graham et al., 1981). These loans involve high
lending costs (p.ug), and because of the problems associated with poor
land, flooding, and organization, the groups have a low repayment
capacity. | Delinquency rates exceed 35 percent (p uo). |
As a final example, the evidence assembled by Poyo (in Graham
et al.,: 1981) shows how aggressive savings mobilization helps preserve
Tinancial viability. After examining the portfolios of 18 credit
unions in Honduras, he notes that the only institutions that were
maintaining the real value of their portfblios were those with
‘incentives specifically designed to attract savings. ‘While most‘of
".th'e' credit; unions are stagnating bec‘ause ithey .are not adjusti'ng their
policies to deal with accelerating inflation, some are continuing to
expand by raising the real interest rate on. their deposits as well as

’ the real rates on “their loans.‘ Theglesson from thig—-and one.o§~the



‘main lessons of the overall proJect-is that realistic interest rate
policies ensure the continued viability of financial institutions
uithout deterring borrowers. .
4,1 Programmatic Imglicationsi
Four implications ‘for future programs in rural financial

markets in low-income countries emerge from the research'fff1)fil‘
| concessionary credit has not and is net-likely»to promoteeagriculturalt
'development, (2) supplying credit to the rural sector is only one of |
many policy issues; (3) sovernment intervention should encourage the V

: development of rural financial markets, an eff‘rt;that external

‘agencies can directly support-'and (u) therewuill continue to be a

need to increase the.supply of credit to both farm and nonfarm

enterprises in rural;areas.’

The use of concessionary credit to promotc ‘rural’ development

: does not normally succeed since credit is fungiblew Von Pischkegand

LQAdams, 1980). Hence, there is only a: low probability that the use of

,7credit can be determined by administrative fiat (Adams, 1977 1u Kane,
51981 4- Adams and Graham, 1981 355).4 Furthermore, government restric-
tions that attempt to override the internal portfolio considerations |
~of lenders by forcing them to provide credit at lcw interest rates to f
-‘help small farmers ere both inefficient and ineffective (Adams,‘
1977 29; Kane, 1981 113 Gonzalez-vega, 1981a u)., The majority of lcw l
interest rate credit is allocated to large farmers and the borrowing

costs that small farmers incur in their attempts to obtain this credit

make it Just as etpensive as informal sector credit (Adams, 1981 1'
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Thus, oonoeooionary oredit doeo little to inoreaou the productivity of
'small farmers, expand their agrioultural output, or increase their
inoomeo. | | | 8 | |

The closest any of the researohero came to suggeating that
credit had a key role in agrioultural development was Gonzalez-Vega
(1981c:12) Hho»conoluded that "avkey mechanism for influenoing,the
distribution of wealth through’time is access to oredit,ﬁ ‘Overall,

the project makes a deliberate attempt to de-emphaaiae”thefrole7of

credit, something that differentiates the new view of‘rural finé@éiél,“

markets from the received wisdom of aupply-leading finanoe. Ladman'o

(1981) work io instrumental in this effort.j For instanoe, based on an
exteneive review of borrowing and lending oosto in rural finanoial
markets, he argues that to improve the impact of eredit in the rural
areaa, the whole credit delivery system has to be restruotured. ”

" Adams and Graham (1981 354) continue this focus when they note
'that for borrowers, the intereet rate 1is only one of many
oonoiderationo, othero include the timeliness of the loan, the =
flexibility of repayment, and the potential availability of additional
loans. In addition, several authors expand on the point by arguing
that in general it is inappropriate to ooneider oredit;ao a primary
constraint to agricultural development (Tinnermeierg,pi63, and Ladman
and Stringer, p.65 in Graham, etlal;,"1981l.' As;Tinnermeier notes,
"Other essential ingrediento like profitable teohnology, markets,
organizations, and minimum hunan capital and skills may be needed

before or at least along with oredit.

osu
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The. recommendation that government policies in low-inoome
eountries should enoourage financial development has' an intelleetual
history dating-at least~from the work of Gurley and Shaw (1955;1967),
Goldsmith (1969), and later snaa (1973).aand MoKinnon (1973). The
ﬂprojeet supports this recommendation in. several ways. For instance.
,Kane (1981:18) suggests that offioial ‘policies toward rural finaneial
markets should "work with rather than against merketlforees" (italics
in original). Similarly, Bouman (1981:24) argues that government
attempts to promote financial intermediation in the rural areas should
build on rather than destroy existing informal arrangements. Kilby..
Liedholm, and Heyer (1981 25) provide a slightly different perspeotive
uhen they note that even if the government liberalizes finaneial
markets-by implementing a high positive real interest rate poliey,
there is still.a need for ways of improving the information available
to lenders and soreening potential borrowers. This is eonsistent with
Ladman's (1981) conclusion that significant improvements in rhral‘
financial markets will occur when transaction costs are redueed. |

Aocording to Ray (1981 30) external funding ageneies have an
important role in promoting financial development if they foster "the
deoontrol and/or creation of viablevand~efficient markets." .One way
is through technical assistance to the finanoial institutions that
emphasize savings mobilizatioi. The AID-sponsored BANCOOP project in
Peru is an example (Vogel, 1981, 1982). This approach would reorient
the aotivities of the external agenoies from. their present ooncern of

trying to JMPPOVQ the ability of the poor to save, to one of providing
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incentives for the poor to save»1n~tinanciélvrorms‘(nesai. 1981:17) .
Another way for external ageneies to help promote tinanoial develop-
ment is for them to reduoe the costa their procedures impose on loecal
'1nanoia1 inetitutions that administer their tunds. AeaGraham and
Cueva§ (1983.7) showg,ﬁhe-eeet‘of administerins the:fundsfextennal,'
aéeneies‘previde“fbn:aﬁe;l5farner’credit is TJdeeneenaaaalmost double
'ehe'eost of administering tunds that are mobilized loeally;

That there is a need to increase the supply of credit to the
‘rural areas 1s'tne oniy major point of the received wisdom that,ia?not_
challenged by the new view. For example, the Honduras study reco-
mmends that a sustained effbrt be made to increase the supply or rural'
credit (ef. Graham et al.. 1981. "Conclusions and Recommendations,"
PpP.9=12; Gonzalez-Vega, 1n Graham et al.. 1981. and Cuevas and Vogel.
1983). This general viewgiserepeated throughout the project. Indeed,
:_ the many suggestions vegandingythe promotion of financial deveiopment
can be interpreted as}gays of either increasing the supply of eredit
at a given level ef;benrowing'or decreasing the costs of lending for a
given amount of enedit.. In this respeet, the obeervation by Bourne |
and Graham (1981 . 10) that government polieies (especially 1nterest
‘rate policies) that destroy rinaneial intermediation should be :
considered as a social cost is particularly appropriate.; |

5. Research Methodologies

Two research methods are used in the‘projeet.‘ The'tinst'isrto’m
ohallenge the received wisdom of supply-leading tinanee on theoretieal

'srounds. The second is to use evidenee from ease studies to support
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the implicatione of. the neoclassical vjew of financial market
liberalization.

l The theoretlcal challenge is directed both at the aasumptions
and implications of tbe received wisdom. Tb illustrate. a baaic |
‘;aasumption of sSupply-leading finance ia that because of the limitedf'
development and fragmentation of rural financial markets there ia a
need for government intervention to provide cheap agricultural credit
as a means of increasing agricultural productivity (Bourne and Grahan,.
1981° Adama, 1981). This aaaumption also justifies the limited
(”attention given to aavinga mobilization (Vogel. 1981) and. apart from .
the government-sponaored credit programs andfinstitutions, thenlack of
emphaeia‘on the general issue of financial development (Gonzalez-Vega,n
1981a,b,c). By contrast, the neoclassical view asserts that it ia
preciaely becauae of the pervasiveness of government intervention in '
rural financial marketa that theae markets are fragmented and have
:high borrouing and lending coats (Ladman, 1981) that apeciflc groups |
: auch as small farmera and rural nonfarm ehterpriaea have limited o
access to credit (Kilby, Liedholm, and Heyer, 1981), and more often
than not, this intervention leada to the replace-ent of exiating
informal credit arrangements and inatitutiona instead of attempts‘to-
adapt them or to build upon them (Bouman, 1981 26- Kane, 1981:2&).

In eaaence, the theoretical challenge of the new view ia that
‘government intervention both to force the rate of change cf rurnl '

tinancial markets and to direct the use of a credit in rural areaa

actually has the oppoaite etfecta-—theae marketa ‘do:not develop and
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the uaé”of credit becomes highly concentrated among the welleto=do (=
G§nz§i§z—Vega'3'1ron'1aw). To counter these trends, the proposal of
thé‘newafiéw (which is derived from the basic propositions of°
neoclabsihal theory) is to liberalize rural fihandial mnrketﬁlbyv
establiahing=po§itiVe real rafes of intgrest, introducing incghtives
to mobilize savings, and adopting measures that make r'ui'al ct‘edit
policies consistent with overall monetary policy. Thes thedretical
benofits of these actions are to reduce fragmentation of the rural
financial markets (Adams and Graham, 19815351) by lowering
transactions costs (Ladman, 1981:24), and to promote financiél
development. These chéhge;lin turn should improve asriqﬁltuﬁé;
productivity, réi#é agriéultﬁrﬁl’output, and redistribufq'iﬁﬁéﬁé”aﬁd
asgets to the rural poor (Adams, 197T; Gonzalez-Vega, 1981;5. |

The case studies range from descriptions of specific aspects
of rural financial markets to detailed reports that use survey daﬁa
-éccompanied by one or more econometric e?timates. To 111ustfaté;
Bouman (1981) examines informal savings ;.arrangements in Sri I..anka.
giving particular attention to the ROSCA tipe sdheggs,ui.;.,frsgéfing
saving and credit associations. Vogei (1981, 19§ésfa§scribesvéh
AID=sponsored savings mobilization effort in Peru. Gonzalez-Vega and
Southgate (in Graham et al., 1981) respectively r;view‘the general
financial situation and agricultural pricing in Honduras. Gonzalez-
Vega and Cuevas anq Graham (in Graham et al., 1981) consider the
structure and operations of BANADESA and its loan delinquency pioblem.

Cuevas and Vogel (1983) expand on Gonzalez-Vega's revieus (1nlcféh§ﬁ,

08y
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et al.. 1981) by providing evidence on the contraction in the finan-'?‘~

'seotor of Honduras during the period 1978-1981. Poyo (in Graham

1981) records some observations from a survey of 18 oredit

,4“[

unions»in Honduras.

| Hore detailed quantitative analyses are oontained in the
studies by Kilby, leidholm. and Meyer (1981), Cuevas and Graham
(1982), and Ch. VI 'in Graham et al, (1981), Pollard and,Graham e
(1982a,b) and Ladman and Stringer (in Graham et al., 1981); Kilby et
yal. use survey data from Sierra Leone to measure the hopact of working
Roapital on rural nonfarm enterprises._ Cuevas and Graham examine h .
survey data and accounting records of tuo formal seotor institutions
in Honduras to determine the signifioanoe of transactions costs in
lending and borrowing. Their econometric results show that trans- -
actions costs and interest charges are direct substitutes (Cuevasxand":
Graham, 1982-11). Ladman and Stringer survey 48 of the "reformed

ygroups" in Honduras to determine their aooess to oredit.} They find'

:that a large part of the credit is provided by BANADBSA, its uses are
%not well-known, and much of it will not be repaid. |

vv | Finally, in two case studies that are only peripherally 1
;related to the main theme of the overall project, Pollard and Graham
(1982a b) examine the impact of agricultural prioes in Jamaioa on the
}struoture of output and its division between domestio sales and
;exports. Using econometric evidenoe fbr support, they oonclude that
prioes do make a difference to farmer's responses.ﬁ This finding is

oonsistent ‘with other project results.


http:providi.ng

196,

6 Gaps in Knowledge
Viewed broadly, the projeot did not add new knowledge. anh

f.of ite major propoaitions-the inerrieienoies and ineffectiveneaa of

. oredit rationing, the critique of supply-leeding finance, the ﬂmpor-

:=tanoe of positive real interest rates in finanecial development. and
the concern with the total eosts of borrowing and lending-has been
dealt with in earlier literature. Where the project makes a signifi-
cant contribution is by: (1) emphasizing the dynamic effects of the
adverse incentives in&rural financial markets associated with cheap

credit policies; and (2) showing how the behavior of borrowere and

lenders. uhioh is determined primarily by total borrow‘ng and lending

_oosts, subverts the oetensible goals of these polioiee (given the
4politicel eoonomy of credit, this subversion may have been intention-
al--a point some papers mention in passing but none emphasizes). In
effect, the project provides a different perspective on several
familiar themes and by doing 80 indicates some useful direotione for
further research in rural finanoial markets. These directions-oan be
~ derived by aeking tbe queetion, how can the polioy reoommendationo -
emerging from the projeet be implemented?

o fi Hhen this is done, it becomes clear that the verious sugges-
‘tions throughout the project are incomplete as poliey recommendations.
_;1he major suggestions concern the desirability of changing the
:existing government rural finanoial market policies, the need to
5reduee both borrowing and lending costs in these markets, and the

importanoe of treating oredit as one of many elements in a broader

o
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policy setting. In particular. the basic policy questicn cf uho has
to. do what. when. hcw. why. with whom. and fcr whcm has cnly been
, partially dealt uith.

. To illustrate, with regard to the desirability of changing the -
;current policies in rural financial markets. Adams. Gonzalez-Mega. ands
k‘others conclude that low interest rate policies”were undesirable
because of the adverse effects they have on economic efficiency.
| savings mcbilizaticn. and the inccme of the poor. (This answers the .
h}"why" and "fcr whom" ) Tb change this situation. they recommend a

'policy

f pcsitive but flexible real interest rates (thereby answering;
the "what"). ‘But, since none of the studies shcws the extent to which
econcmic efficiency is undermined, savings are not being mcbilized.
and/or the ‘distribution of inccme is uorsened. pclicymakers have nc
‘guides regarding how flexible the positive real interest rate policy
should be. , o ‘

Furthermcre. although the research project shows that a posi- -
14tive real interest rate policy mobilizes savings (Vogel, 1981) and |
;}negative real interest rates have adverse consequences for financial ’
.}development (Cuevas and chel. 1983). it inadequately deals with the
political aspects cf implementing a positive real interest rate
pclicy. Adems and Graham (1981.360) reccgnize this omissicn.‘ “
ch filling this gap in knowledge would be to build upon the discus-"‘.
" sions of Kane (1981) and Ray- (1981) of the political and bureaucratic

factcrs responsible fbr the persistence of the current agricultural

credit programs, In this regard. the observaticn by Ray (1981: 2) that
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i"""oner dirtioult problem in formulating policy reoommendatione 1n
5develop1ng eountries is to understand how existing polioiee evolved
and how they oonatrain the possibilities for reform” would be a ueeful
‘etarting point. Such an exercise uould greatly enhance the new view
of rural financial markets by-ehowlng how‘the,neoeaaary ehangee in;
policy can be implemented given the.politioal and bureaucratic
pressures that exist in practice. |

Another gap in knowledge that’the project highllghts is the

lack of a coherent model of the role or,agrioultural (or rural) oredit

1n the whole econony ., thle several authors suggeet that rural oredit

,ahould be seen as one aapeot of overall monetary policy, none of them
attempta to show how rural credit fite 1nto the whole financial
5eyetem. Even if such an undertaking is beyond the 1ntentions of any
of the researohers, the absence of a broad analytical framework leaves
the project with a sense of detachment, as though rural financial
‘marketa are something that can be analyzed and about which polioy
,reoommendatione can he made separately from the reat of the eoonomy.
'A eimilar comment applioa to the disouaaion of rural houeeholda in
Cuevas and Grahan (in Graham, et al., 1981:Ch. v in whioh the 2
internal distribution of credit and the ooncerna or uomen are not
considered.

Taken together, both the-nicroiaettlng of the . hodsehold~and

the macro eetting of the whole eoonomy are treated in thetprojeot ae
,lf they are "black boxes,." How rural credit relatea to- both ahould be

}theﬁeubjeot‘of future reeearoh.

08U
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Aa a final oomment, there is a paradox aeeoeiated with the

mueh emphasized fungibility of finance. Since finanee ie fungible.
nite impaet is both diffieult to meaaure and dirfieult to diseern (Von

xTPisehke and Adama, 1980)., Therefbrei the queetion arisee ae to how f'

those who advoeate that rural finaneial markete should be liberalized
can be so sure they will eueceed_irnespeetive of;the polieies adopted}
in urban financial markets;' initnis eaee; ﬁhe drawbacks of not havingi
an overall framework that plaees the rural financial markets in the |

eontext of the total eeonomie syetem are serious. ‘
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REVIEW G

MANAGING DECENTRALIZATION

~Institute for International Studies
University of California, Berkeley

1. Overview of the Cooperative Agreement

Between 1979 and 1982, a group of scholars at the University
of California at Berkeley pursued research through a cooperative
agreement with AID, The focus of their efforts was the broad concept
of managing decentralization, a topic of considerable interest to )
field practitioners at the time the cooperative agreement was
initiaéed. Decentralization, as A general strategy for program design
and implementation, was a popular idea and was .thought to hold con-
Siderable power to improve the management of rural development
efforts. Expectations were therefore high at AID that skilled social
Scientists would be able to study the complexities of this concept and
devise successful methodologies for putting it into practice in a wide
variety of settings. In addition, the cooperative agreement was
expected to provide insights into factors that would lead to the
strengtheﬁing of local government institutions, particularly in “erms
of organization, financial management, and control systems. As with
other éooperative agreements, AID was also centrally interested in
having access to skilled professionals in the field of development
administration who could provide technical assistance to‘field,

missions.
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The Berkeley research on decentralization produced a number of
studies of considerable importance for the academic community. Two
edited volumes, representing important state-of-the-art research
reports, have been published as part of a special series by the
Institute of Intermational Studies at the University of California,
Berkeley (see Leonard and Marshall, 1982; and Ralston, Anderson, and
Colson, 1983). These are now widely available research products of
the cooperative agreement. In addition, project participants engaged
in applied research and consulting missions to Kenya, Senegal, Sudan,
Uganda, Somalia, Indonesia, the Philippines, Pakistan, Nicaragua,
Ghana, and Egypt, producing field reports as appropriate (summarized
in Project on Managing Decentralization, (1982). The project also
organized a workshop on decentralized modes of agricultural admini-
stration held in Kenya in Deccmber of 1981. Part of the purpose of
the workshop was to generate the involvement of professionals from
third world countries in the proceedings (see Project on Managing
Decentralization, 1982:Part VI-II).

2. Assumptions

The research undeftaking at Berkeley waSwig;tiatedfwith
commitment to the central assumption that decentralizaEipuvwaﬁld»
greatly improve efficiency in rural development management and would
result in greater project effectiveness (Leonard, 1982&4). Thus.
although both AID and the Berkeley researchers recognized that
decentralization was a multi-faceted concept‘wiypﬁa_wide variety of

empirical manifestations and that it was frequently difficult to
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implement, they also viewed it as a general strategy that should be
promoted; rural development project design, implementation. /' .
monitoring, control, maintenance, and evaluation would inevitably allat.
be better accomplished through a decentralized than a eentralized
menagement strategy. Interestingly, however, a number of those
participating in the decentralization project adopied a critical ,‘
approach toward the concept and repeatedly scrutinized these |
assumptions about its benefits and appropriateness to a wide variety
of rural development undertakings. An important and valuable outcome -
i to their researeh is that the conventional wisdom about this popular
concept is questioned. While in general affirming that decentraliza-
tion has much to offer, the Berkeley research identifies types of
conditions under which it will neither increase efficiency nor

stimulate effectiveness. It also identifies a variety of deeentrali-_g

zation strategies that are not likely to be pursued beoause of_ he‘v

political and organizational constraints typieqvlynfound in third
}world oountrie;. Thus, what began as a}besioiessumption beogme an
empirical question, an appropriate perspeetiveifrom'a social
Scientifiz pcint of view,

The Berkeley effort points out that proponents of deeentra—

lization tend to base their advoeaey on implicit and explicitf,e ‘

vassumptions that "individuals and small groups know best their own
self interests, that competition between them leads to effieieneies,
and that there is some roughly equal initial endowment of capacity"

(Cohen, Dyckman, Schoenberger, and Downs, 1981:149)., In many third
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lunnld countriee, these assumptions may be inappropriete-if an
important gnal of government is to establish control over often
diverse political and economic interests. Moreover, they argue, for
“political and administrative elites, competition may apnear wasteful
o( energy and resources, Likewise, it is characteristic of many third
| world countriss that inequalities are extensive and deep. Sone
decentralization strategies are therefore not appropriate to the
economic, political, or administrative conditions in third world
gountries. Martin Landau and Eva Eagle (1981:11) argue that attempts
to decentralize administration often run counter to the centralizing
dynamics of modern organizations. Thus, they suggest that there may
be an inherent contradiction for third world ceunbries that are
simultaneously seeking to modernize and to decentralize.
3. Conceptualiration .

Central to the Berkeley research oUtputyis én”énalisis of the
concept of decentralization as 1t is relevant to rural developmene
efforts. Because it is coancelved to be a prncess rather than a
condition, decentralization eludes concrete definition. Insteed.
Leonard (1982) argues that decentralization must be analyzed in terms
of its dimensions. Four questions are specified to generate insight
into the dimensions of the concept: "(1) What type of organization is
involved at both the intermediate and local level? (2) Are the
mediating organizations representabive, private. or agencies of bhe
central government? (3) Are the governmental bodies generalist or

- speeialist? <u) Are the repreeentative entities 1nelusive or alter=-
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native drgéﬁizgtiqhs ;imiﬁgq_ggvth§3p6QF?ﬁﬁ(P.§0); ’Ihere}are,
t’onow)iﬁsitv‘i':-fc»izf_ithésé"Qde’ﬁtifcjh‘é?, eight major types of decentralization:
(1)’défélﬁﬁion; (Zf’functidnal devolution; (3) interest organiiation;
(4) prefectorial deconcentration; (5) ministerial deconcéntration; (6)
delegation to autonomous agencies; (7) philanthropy; and (8) market-
ization. These are the general strategies of decentralization that
are available-to program designers for implementing rural.development
programs. Critical in the choice of decentralization strategy 1:,ah’
appreciation of two kinds of organizational linkages, those that
éreate control relationships and tﬁose that create assistance
relationship. According to Leonard, these linkages should be a
prihary focus for research on decentralization, for in general, the
success of decentralization strategies depends upon the creation and‘
maintenance of consistent and effective organizational linkages.

4, Major Hypotheses and Findings |

In a broad assessment of this concept, Cohen, Dyckman,‘

Schoenberger, and Downs, (1981) 1nd1céierthat the enthusiasm for
decentralization and assumptions about what it can achieve mst also
be tempered with a realistic assesament of the kinds of problems it
purports to address and the actual causes of those problems. Arguing
that "[d]ecentralization must be seen éa a process not a direct |
condition,” they are particularly concerned with the political
rationales that encourage or discourage the adoption of a variety of
decentralization ;trategies (devolution, deconcentration, delegation

to autonomous agencies, delegation to parallel organizations,
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privatization, and workers' Selfenanagement). Their work suggests
that governments may have an "approach-avoidance® complex about
deoentralization. On the one hand, government leaders recognize its
potential to resolve a variety of organizational and economic develop-
ment problems, on the other hand, they are aware ot its potential to
threaten their control over the alloeation of resources in the
aooiety.

| David Leonard (1982) is also centrally concerned with the
impaot of politiea on administrative choices. He differentiates among
’edueation, public health, publio works, and agriculture projects in
vterma ot their suaoeptibility to elite control and corruption at the
looal level. Because of the constraints imposed by poiitioal
realitiea in third world countries, he argues, administrative and
organizational measures will not solve problems whose roots are deeply
imbedded in social structures. This proposition receives considerable
confirmation in a review of a variety of deoentralization efforts in
the Philippines, parts ot Afrioa,ithe Commonwealth Caribbean, india,
Thailand, and Latin Amerioa. In this review, Ralston, Anderson, and
Colson (1983:113) oonolude that, "decentralization in ueakly organized
local units usually leads to further penetration of the oentralepouer,
which more oftsn than not results in the extraction of what few local
resources remain, includinng the most able among the local leaders.
Decentralization usually favors the local elite." Under theae uon-
ditions, then, deoentralization can aetually be antithetioal to -the

interests of the rural poor.
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’Ih”‘Berkeley researoh also proposes that deoentralization is

not a universal panacea for all organizational problems. Identifying

a variety of taska that mustjbe carried out by organizatione

I

”(programmed decision making, pragmatic decision making, bargaining).
Landau and Eagle (1981) arguc that distinct organizational formats are
appropriate for each type ot"[-" actiﬁity. 'f '<‘mds, programmed decision
'making relates to deoisiona that are routine and predictable - and that;
can be incorporated in the deoision rules found in standard operating
procedures. Centralization and hierarohy may be the most appropriateﬁj
organizational formats to Jandle this type of decision making.
Decentralization might be much more appropriate for pragmatic

decisions that arise because of variable local conditions. Decisionsﬁg

that involve a variety of contending interests and the need fo*7*'?

bargaining to achieve a satisfaotory outcome also imply deeentrali-
zation.

In more general tErms, Cohen, Dyckman, Schoenberger, and
7 Downa, (1981 39) identify administrative, political, economic
njdevelopment, and value-oniented reasons for decentralization
etrategies and suggest tﬁat it is important "to choose among different
tjpes’of deoentraiization depending upon one's analysis of the

partioular wealmess held?to result from overcentralization® (p.35)%

#Administrative Reasons: better responsiveness to local
conditicns; bureaucratic coordination and integration; innovation and
adaptability; project maintenance; appropriateness to service-oriented
tasks; consumer participation and effective demand making.

Political Reason=: uni%ty and stability; integration and support
building; diminishing, strengthening or compromising with the control
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'Dcccntfalizaticn;:thcynarguc. is not the goal of decisions to pursue
iﬁ;‘rather} incrcasccjcff;ciencyf effectiveness, political control, or
‘cohesion are scugﬁtcﬂyfpcliticians, policy makers, and implementors.
None of these gcclcvcathc-achieved without altering the political.
contaxt;‘gor c;cg'afrccts the capacities of differcnt"groups’(lccai
cit;ccns,fatcté‘ééfcrnor: or provincial officers, local elites,
centﬁpl bureaucrats; ccc,) to influence the allcca;icn of resources.

, ﬂhile indicating these reservations, the research output of
tha(dccentralization prcjcct clsc affircs that positive expectations
about the impact of decentralization on rural development projects are
not miuplaced. The success_of-rubal'development projects frequently
does depend upon the capacity to pakcftiﬁely decisions in the field to
respond to the,wide variety of local circumstances that affects such
préjeéis. Tﬁus, it is important for rural developncnérptacpitioners
to be knowledgeable about where, when, and how to promcﬁcfccccutrali-
zation activities. Several of the Berkeley research repcﬁfs provide
precisely this kind of guidance through exploration of important
propositions (see Peterson, 1982; Steinmo, 1982). ,in,the edited
volume by Leonard and Marshall (1982) that contains both general
commentary and specific case studies. David Lconard (1982) outlines

the central "working hypotheses" about implementing decentralization

of local elites over local activitics° diminishing conflict at the
center,

Economic Develcggcnt Reasons: spatia] distribution ot economic
activities; "small and local is good;" mobilization of local '
resources.

Value Reasons: participation; demccracy, self reliance.
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strategies that both guide and reault from the proJect. He argues
fthat decisions about how to organize the delivery of goods and
'services to the local level need to be based on an analysis ot the
nature of the program to be implemented and characteristics of the
environment where it is to be implemented. This proposition is
iogically derived from the critical assessments of the concept of
decentralization reﬁiewed in previous pages. According to Leonard,
choices need to be based on "(i) the programs' vulnerability'to
inequalit?; (11) the nature of logal elites and their interests;
(111) the nature and variability of interests among national agencies;
and (iv) the distribution between national and local organizations of
the capacity to meet the program's technical and administrative
requirements" (p.8).

Eéch:of these factors should be assessed in turn, accordingpbo
Leonard, but with an‘understandieg that each may affect the othef;_‘”
ﬁulnerability to inequality can be analyzed by‘eonsidering the
characteristics of the prograﬁ-in question: (1) the extent to which
benefits are indiv;dual rather than collective; (2) the extent to
which demand for benefits exceeds supply; (3) the extent to which
there are trade-offa between quantity and quality of benefits; (4) the
extent to which benefits depend upon the supply of other (scarce) |
goods and services; (5) the extent to which beneficiary participation
1s required; and (6) the extent to which coercion or monopolies of
control are necessary to provide Senefits. The propositions C

summarized above indicate that the greater the importance of any or



all ot these factors, the more vulnerable will programs be to capture
'Lby elitea and the greater will be the resulting inequalities.

Similarly, Leonard indicates that an analysis of the interests
of looal elites is important in seleoting a deeentralization strategy.
"Hhere looal leaders are responsive to the interests ot the poor. then .
| inolusive. relatively autonomous forma of looel organization and
government are to be preferred. Hhere suoh responaiveneas io mieeing,4
limited local organization of the rural poor'are needed,aith atrong
external support" (p. 20). : s

A third factor to be oonsidered is the availability and
etrength of support fo- the program from national politloal leaders
and publio agencies, He suggeste that an analysis of this issue |
consider the question, "'Can a national agency be found to administer
the program which has a positive commitment to these particular
benefits reaching the rural poor?' If not, can such an agency or
subordirate unit be created in this political context?" (p.21). To
assess these questions, Leonard proposes that the "extermal alliances
and the professional and institutional patterns of sooialization" of
the.agency receive priority attention, for these are‘the faotora;moet
strongly correlated with.agency commitment (p.21). 'Follouinglfronv'
this, the less committed the national agency is, the more iﬁé;};
autonomy is needed for the program (p.24). | 5

The final factor that needs to be considered in the ohoioe of‘
deoentralization atrategy, acoording to Leonard, is the variable

’oapaoity of loeel and national organizatione to- manage the teohnioal
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and administrative requirements of a particular progran. Teohnioal
featuree, program soale, level of administrative complexity. need for
Joooperation from other publio agenoies and the magnitude of resources
required are program attributes that should guide the ohoioe of where.
‘uhen. and how to pursue decentralization strategiea.

Additional propositions about where, when, and how to promote
deoentralization relate to differences among the rural poor. national
'governments, and donor agenoies. Each operates from‘a diatinot set of
koonetraints that limits oommitment to deoentralization andgthe
capacity to work for its effactive implementation. Auareneesjof these
perceptions and oommitments should be an underpinning- for selecting
decentralization strategies. Leonard and Marshall (1?82) set out a
variety of ways to link public and private agencies to those who are
to be beneficiaries of rural development programs. ‘These focus on:
(1) the development of effective leadership at the looal level°
‘(2) the organization of activities around concrete and simple tasks to
‘he aooomplished by small groups; and (3) the realistio expectation of
.what~oan be accomplished through decentralization and participation.

Concern with efforts to ensure the benefits of decentraliza-
tion strategies in rural development is also apparent in a report by
'chriatensen and Webber (1981) in which the problems inherent in over=
eentralized planning are explored. They argued that both planning and
deoentralization are oonventionally understood to imply control,
ooordination. and certainty, oonditions that are rarely aohieved in

practice but that, as expectations, hinder the search for wider
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options for bringing -about decentralized planning. They propose that
planners should seek to (1) exploit uncertainty, (2) keep decision
making systems open, (3) adapt on the basis of experience' (u)
encourage "social learning" strategies° and (5) adapt plans to
'specific econcmic, political, and social contexts. They conclude thatﬁ
confbrming to these should result in forms of noncentralized planning
that are much more successful ‘than centralized modes of decision
making.

5. Hethodologx

The“research effort of the cooperative agreement on managing

'decentralization is largely based on: extensive review of the
literature on decentralization. This review is indeed thorough in
one report, the bibliography of works consulted totals 50 pages (see
Ralston, Anderson, and Colson, 1983) in others, it runs to 10-15
pagas. Certainly the broad review of the literature is important to
the research, especially given the scope and vagueness of the concept ~
of decentralization. Because the issue of decentralization is of
central concern to the literature on implementation, greater use of
this literature is recommended.‘ In fact, Hartin Landau and Eva Eagle
‘(1981) conclude that prior studies of decentralization offered "no
standard or- operation definition which governs either organizational
theorists or management science“ (p 7).

| The Berkeley research effort also assessea specific case

studies to present both geﬁeralizations (Leonard, 1982) and

qualification on these generalizations (Ralston, Anderson, and Colson.
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1983)., The case studies are usefully comparative, including a review
vof the deoentralization problemsrencountered in the poverty programs
in the U S. Har on Poverty (Harshall, 1982). Cases tend to ‘come-

,disproportionataly from Africa° more Latin American and Asian cases .

fuould‘add balanoe to the research because states in these two regions

ften ‘"typically" to be stronger than the "typical" case in Africa.
iHore important, authors of individual reports give insufficient
iattention to describing why they have chosan the cases they have.
}Hore attention to case selection uould also alert authors to limita-.*
ﬁtions on the inferences and conclusions they draw. Ih the general
»research output, mission-related consulting experiences are used as
specific examples; by and large, however, they are not central_tc‘thefa,
overall direction of the basic research output.

. 6. Programmatic Implications

The résult of these methodological approaches is a: series of

"actionable hypotheses" that, according to the Berkeley team, need to}
be tested through considerable applied research. Nevertheless,
Leonard (1681:6) indicates that these hypotheses can also be taken as
surficiently reliable to be adopted by field practitioners to guide
‘their efforts at decentralization, assuming they are adopted within a
wcritioal and adaptive framework. The most important propositions are
Fdescribed in the previous sections. lhe decentralization research
ﬂtherefore spanned efforts to define the concept, to explore its
variability, to make propositicns about wharc, when, and how itimight

be implemented, and to suggest specific applied research efforts.g"
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fiﬁdinésetheﬁselves have-been developed to é usefuliievel dr generali~
.zation that pctentially provides field practitioners with general
tools to analyze specific situations and indicates specific guidelines
fbr making choices amnng a variety of options. |

From-a social scientific perspective, the research output of
the Berkeley prcject is useful: it is critical; it questions received
wisdom; it is based on a thorough knowledge of relevant literature; it
mages good use of case studies; it proposes a series of propositions
based‘upon conceptual analysis of the subject matter and conditions in
third world countries. This positive assessment, however, must be
tempered with a ccncern over the project's major research shortcoming,
its failure to. present the research output in a format that is useful
to field practitioners. In short, while most of the research output
is Qield applicable, it is not field accessib.e. Project reports
address an academic audience in scope, tone, and style. In one case,
only an academic audience would find the material understandable'
because of its use of abstracticns, theory, and Jjargon. (Landaufand
Eagle, 1981). In addition, each research report is lengthy, ranging
from 50 pages to clcse tc 230 pages in published form, far toc much to
rexpect field practitioners to "wade through.”

It should be noted that, according to discussions with
individuals involved in the Berkeley decentralization project, the
strateéy of the research team was to reach practitioners indirectiy.
,through a more kncwledgeable and sensitized academic ccmmunity. iﬁat

is, the prcject directors anticipated that its research uculd be most
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relevant to academics but that these academics would in turn improve
the potential of decentralization schemes in rural development through
the influence of their teaching, research, and consultancy work. It,
is difficult to assess this kind'of,programmatic impact, and the
termination of the Berkeley project in 1982 clearly helpedylimit'more
direct impact at the field level.

Thus, the research output of the Berke‘ey proJect remains
significant for its quality and its effort to influence the academic
community at the same time that its direct field relevance remains
truncated. A newsletter like the Rural Development Participation
Review or the kind of field handbook or field guide that has become a
specialty of DAI could also have been produced at Berkeley, and was in
fact planned by the project. On the basis of its published output,
however, the Berkeley experience shows well the potential tension
betneen an academic or scholarly concern with conceptual,clarity.
critical analysis, and skepticism about conventional uisqom, and,thew
field practitioner's concern with getting something to work -
effectively as soon as possible.

A related point concerns the subject of the cooperatinei'
agree;ent”itself. As one researcher stated, "decentralization;is‘
potentially everything; therefore it is effectively nothing;ﬂ ,A’ a
: result, the research topic itself is susceptible to well=known (
wealmesses of academic research: overconcern with conceptual purity,

reluctance to "take a stand" on an issue, and rumination into

successive layers of complexity. Given the fact that decentralization
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13 not an end in itself but rather a strate_ d to

:achieve dther primary goals, it may be that it is not a suitable
;’vehicle for combining basic research, applied research, and technical
assistance. It is also a concept that necessarily overlaps with
participation and therefbre cannot be clearly differentiatod from the
research at Cornell on this topic. This 1nd1cates that careful
thought should be given to the topics pursued. through the dooperative
agreements in terms Ar their concreteness and capacity to generate
useful guidelines for field practitioners. While decentral;zation
remains a popular idea, it may not be a particularly researchable ona:
when it is isolated from the particular activity to be decentralized.
Alternatively, the Skil;s and insights generated bf;hélﬂéfkeiei
exﬁerience might usefhlly have been filtered thfouﬁh‘other cooperative
agreements to aid those concerned about integrated rural development,
participation, and performance management in the practical application
of their research efforts. Thus, there may be a‘place for cooperative
agreements that provides consulting experienca{andjservice to the
consultants. |

«7; Gaps in Knowledge
In terms of future research, the cooperatiﬁéiégreement on
managing decentralization presents a useful and wellacdnceived series
of working hypotheses that should now be the subject of field
research. The analysis of the concept itself has probably gone as far
as it usefully can without this kind of exper;ence;.;lg qan_p§‘ 

" strongly recommended that other research efforts incorporate the
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findings and hypotheses of the Berkeley project because of its value
in exploring uhere, when, and how decentralization strategies might |
add to projeot sucoess. For example, applied reseerch on’ integrated
rural development. participation, performanoe management, regional
Egpl 1ing, and alternative rural development Strategies should
incorporate the insights andfgeneralizations of the Berkeley projects?
in testable form.} This would be the most useful way of taking
advantage of the important research output of this project.f- *'. o
In addition to field research, further eonceptual specifice- R
tion should also be considered.‘ A useful place to begin is with the
concern Hith structures of inequality that affect decentralization
initiatives. The propositions generated through the Berkeley researoh
focus on an important first-cut at the issue of inequality, she
relationship between local elites and the poor. -The next step should
be to disaggregate “the poor" more effectively into units sharing
. relevant oharacteristios-gender, relationship to productive T
resources, age struoture, dependenoy relationships. This uould permit
\the generation of more specific propositions ‘about how such groups are
affeoted by various decentralization strategies. Even where local
elites are responsive to the interests of the rural poor in general, |
for example, a deoentralization strategy may reinforce existing
inequalities uithin the ranks of the poor, such as those that might
' exist between men and women or betueen marginal landowners and the '
landless. A focus on further conoeptual analysis would have clearr

implications for,thewkindsnof methodologies seleoted:to‘studyhthe"
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appropriateness of local contexts for décentralizaﬁion‘Strategies and
:h;iprogrammatic implications fof their selection. This.sécond-order
hypotheses building effort would propel the study of decentralization
toward areas of new knowledge-building at thg same time that it would

generate useful insights ﬁqr;;i@ldipractitionqns.
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REVIEW H

LAND TENURE

'Land Tanure Center
University of Hisconain

fﬁa1gu Overview of the Cooperative Agreement
| In May 1962, the University of Wisconsin enteredvintofaf
“contract with AID to conduct applied research on land tenure issues.
Thia initial contract. which with amendments was to run. until 1969,

authorized the University to create a Land Tenure Center (LTC) that

would concentrate on research and training. The LTC was siven :};f:
relatively free rein to undertake multidisciplinary research on- land
_tenure problems, work with third world government agencies and |
universities, publish manuscripts and bibliographies on land tenure
issues, and build a specialized library. However, its principal tasl
was to monitor agrarian reforms in Latin America that were supported
: by the newly signed Alliance for Progress. When the second contract
with AID was signed in 1966, the LTC was beginning to establish a
broader focus on land tenure and reform throughout the third world.
That contract, which ran from 1969 to 1979, was funded under section
211 (d) of the Foreign Assistance Act of 1961. It allowed the LTC
greater leaway to take a broad geographic and multidisciplinary focus.
The current cooperative agreement was signed in August of
1969. The initial grant for the first three years of operation was $1
million, This has been augmented by an additional $2.1 million in
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supplementary funds and mission add4ons.* The‘oooperative agreement
calls for the LTC to provide direct assistance to missions and host
governments. )waard this end, the LTC is required ‘to serve at least
five missions or host governments per year over the life of the
proJeot, to produoe five state-of-the-art papers, to develop a netuork:
of oonsultants available for work on land tenure issuesD and to a
disseminate to specialists and applied praotitioners infbrmation

related to the oooperative agreement's focus.

‘Center improve its capacity to undertake short-term assignmonts of
.immediate interest to AID and host governments. Tb date, the LTC's
:oore staff and oonsultants have oarried out four long-term efforts in
‘Botswana, Nicaragua, Ecuador, and Mauritania. At.the same time they
have provided short-term services to ten missions in Latin Amerioa,
three in Asia, and three in Afrioa. Cne state-of-the-art paper has
been produced on land markets and three more are in progress on . the
:topies of group farming. pastoralism, and lessons learned from past
“land refbrm efforts. Finally, four‘researeh papers based on applied
'oonsulting work have been- written and issued through the LTC

. .1.:1

publication series. 'f“ S _Zﬁfrf~'ﬁjﬁﬁax .
2. Central Assuggtions | ? r:‘ktf: | |
It is not easy to separate the present assumptions underlying
kthe LTC oooperative agreement from those that have beoome assooiated

1fwith the organization since it first began to make its presenoe felt



226 ~ Wisconsin - LTC -

A review of re

in rural’development". lt*LTC publieations euggests

tuo elusters:of‘assumptiona. The firet relates to the plaee of land

tenurilinfrural development° 5i

oy

er; patterns of land tenure cannot be separated from
' their larger ecological and societal setting;

b. planned and unplanned changes in land tenure patterns
have major impact on the development processes of a
‘eountry;

c. equitable distribution of the benefits of rural
development should be a major object of land tenure
systems; 4 :

f‘}d.n land tenure reform does not always have positive
effects for production or equitable benefits;

e, evaluation of land reform options should focus on ‘
‘ political stability implications as well as
production and equity.

R f. there is no preferred land tenure system, however,
- the small family farm based on freehold tenure has
the most promising potential for growth and equity;

g+ gradual reforms are more likely to be successful than
sweeping reforms that introduce entirely new land
tenure patterns; and

h. proposals to reform land tenure patterns should be
closely accompanied with recommendations for
promoting local institutional capacity to regulate
land-related functions and train local leaders to
manage such institutions,

The second set of assumptions relates to the role of the Centeryin
forging applied policy recommendations and building host government
}iqetitgtieqal eapaeity:

i.jjreseareh carried out by LTC staff should seek a

balance bstween conceptual development, policy
analysis, and applied recommendation;
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j. micro data is more useful than macro data for
. analyzing land tenure issues;

‘k. research publications should combine original field
‘ work with a good review of the secondary data and be
multidisciplinary in inquiry;

1. research undertaken by the Center should be published
' and, if possible, made available in the language of
the country studied;

m. general principles should be sought and applied in

: research but it must be recognized that land tenure
patterns and their affects are highly variable and
idiosyncratic;

n. studies published by the Center should be pragmatiec,

with care taken to ensure that they apply to the
political realities of the task environment and the
options that it permits;

0, analysis in the Center's studies should be candid and
willing to criticize government or donor policies
when necessary; ‘

p. research undertaken by the Center should be closely
connected to the problem solving needs of policy
makers rather than be merely abstract or over-
detailed contributions to academic literature; and

q. research by expatriate specialists should be closely
connected with efforts to train loeal Specialists and
. build local research institutions. :

’ 3.- Theoretical Framework and Central Concepts

No established social science theory guides the research of
th; LTC. However, the overall approach of the work product clearly
emphasizes structwral analysis. Land tenure is defined as the rules,
institutions, and patterns governing the ownership and use of land.
The strustural patterns that mark land tenure systems are considered
‘tp blay a major role in controlling access to productive opportunities

b@ ﬁhe‘land, shaping rural patterns of income and employment, and
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determining the. distribution of" wealth, atatua, and authority in both

the urban center and’ the«rural peri; *%uTheoretioal oonoerns are

foouaed ‘on the ways -in which theae patterna of landholding create
opportunitiea "and oonatrainta for equitable eeonomio growth and on the'
}kinds of reforms that can overcome: oonatrainta and capitalize on
opportunities. The analysis is aet}in the‘conceptual tradition of'
institutional economics and legal analysis. As such, it is guided'by;
«ﬂeoonomie theory and legal atruoturalism. The lack of aholear ‘
;theoretioai'frameuork haa”sone poaitiye~benefite; Speoifieally, 1t

:preyente the analysis undertaken by the Center from beooming

ideologioally charged and allowa;fbr?objeotivity‘in a:difficult.and
omﬁwwuﬂanm

Since the oooperative agreement began, the fboua of the LTC
haa been decidedly more, mioro and in‘reaaingly multidiaoiplinary. o
' Emphaaie has been on produoing detailed eaae studies that seek to be
‘;uaoful to donor and hest government polioy or programmatio conoerns.
?Aa yet, no overarohing manuscripts have been prepared that ‘have the x
‘aoope of Dorner's earlier book on land tenure (Dorner, 1972). ‘Nor
have middle range theories been developed that have the utility of the,
analysis produced by Dorner and Kanel on productivity and employment »
creation advantages of small family'farma7(Dorner and Kanei,'1971).
Henoe, there is no publiahed reoord fron which to‘asaeaa'if the LIC's
core staff ia guided by or building a eoherent theoretioal perapeetive
thnt oan eerve to organize data and generalizationa about land tenure,

identify prinoipal problems related to land tenure, guide reeearoh on
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, them, facilitate analysis of the research product, or evaluate ‘the

‘vutil_j "y ot‘ the reeulting analysis.

'u Research Findings and Programmatic Imglications

'4 The LTC has made substantial contributions to knowledge about'
1 land tenure since its establishment in 1962. For a sunmarv oi" that '
yfoontribution, see the recent evaluation carried out by AID consultants
,:(Hontgomery, Powelson. and Schuh, 1982). This review will onlv focus
ron research findings and applied recommendations generated since the )
j;cooperative agreement began.

: 'I'hroughout the. cooperative agreement, the ch has been
iconfined to highly specific research topics that are determined by

fmissions and host governmenta. As a result, the findings are

fsituation-epecific and heterogeneous. If there is a common thread it

gis theJCenter'svconcern with seeking"‘(1)nto identify and understand

and'tenure-related development problems‘

_;village-based orpcorpo’a'

f(Zlito analyze alternative ocal‘organization forms and institutional

;yarrangements for addresaing euoh problems' and (3) to review issues of

' ‘resource ownership and management.’ The reports that have

.academics‘andithezoperational;thrﬁst;neededkhy;development;
practitioners; ‘

The: only published overview paper is on. land markets t"*"

‘benefit the rural poora(Dorner and Saliva, 1ga1>;?g_;;g

ladvice to governmentei,ha pseek to promote greater accese to,land{by
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the poor but are unable to .carry. out reforms that expropriate or-
redistribute land. Towards this end it sets rorth strategies for
’improving the functioning of land markets on the assumption that
ifreeing up markets for private property will improve access for the
‘poor. Among the strategies discussed are land: taxation, land
registration and titling, improved instruments of oredit financing,
and several means of direct state acquisition_andfdisposition. The
strategies disenssed are illustrated'by case studies drawn from Costa
Rica, Bolivia, Cthile, Eeuador, Jamaiea, Japan, Australia, Canada, and
the United States.

Briefly, among the important points made by the paper are:,~

a. Policies to make land markets dynamic are not
substitutes for redistributive land reforms but
assist the poor in interim periods and complement
reforms when they do occur.

b. Strategies reviewed are most effectively applied in
situations where redistribution via expropriation and
tenure reform has already proceeded, where a
relatively egalitarian landholding structure already
exists, or where the land market can be made to work
more efficiently in the interests of both product-
ivity and equity.

¢. Two or more of these strategies must be implemented

to have any probability of reaching the desired
~ results,

d. Strategies presented generally require a system in
which private property in land prevails and a market
for land is potentially feasible.

e, Land taxation policies can create developmentally

- favorable incentives within the agricultural sector
while simultaneously increasing that sector's
contribution to public revenue.

f. With strong political will and sound land tax
- designs, land ownership patterns and income distri-
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bution can be moved in the direction of greater
equity, as well as used to promote more nearly
optimal use of land, water, and other resources by
affecting the intensity of resource use and output
mix.

g. Asong the choices that policy makers can make in
designing land tax policies are severity and gradae
tion of the tax rate, basis and method of assessment,
exemptions, special penalities, and different types
of payment.

"h. Methads of land registration and titling define and
' facilitate the transfer of possession and use rights

over land, and are particularly important in early
states of development when land is usually the most
important productive resource and capital is scarce.

i. Land sale guarantee programs and programs that
provide direct guarantee by government of loans by
local credit agencies lending directly to farmer-
buyers are attractive strategies for inducing lenders
to provide land purchase funds to large numbers of
small tarmers whose credit-worthiness and managerial
capacities are not well-known.

Jo State acquisition of land programs should be coordi-
nated with land tax policies that improve admini-
stration and increase revenues hecause effective tax
policies can improve the functioning of the land
markst and increase the state's leverage for
acquiring land. !

k. Mst third world countries have too little capital
and too little taxing power to buy a great deal of
land and hold it to protect farmland from urban
encroachment or to farm, but they can follow
strategies such as land sale guarantee programs based
on bonds.

1, 1If'a government land acquisition and sale program Ls
implemented, an appropriate agency of the government
probably should be given first priority for the
purchase of such lands when the agency is working in
close collaboration with iandless farm workers,
renters, or farmers owning very small units.

The land market paper also reviews the form of organization to

'b§ estab1ished on lands acquired by the government. Here, after
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briefliﬁiﬁﬁnhrizingtjcint operations, joint farming, ccoperatiie'

farming, collective farming, state Parms, and communes, the. authors

conclude by pointing cut. (1) how difficult it is to generalize abcut
uhich fbrm cf farm systcm is more effective or apprcpriate (2) hcw
difficult it is for cutsiders to impose a particular form on a farming
community; and (3) how important it is for the people most directly
affected by the selection of a form to participate in that decision.
.lhis Section of the paper is less detailed than that dealing with the
actual strategies. As such, it merits further work, particularly in
elaborating criteria that can assist policy makers seeking to reach
decisions as to what form of farm system should be promoted.

Clearly, the poor need financial support and institutional
mechanisms through which to obtain land in task environments uhere
government land grants oi- major redistribution reforms are not
possible or slow in implensntation. Such conditions are fbund‘in;a o
number of countries. Hsnce, the ideas presented in this paper’cén |
prove useful to gcvernments and donors seeking to find ways around
such struotural binds. However, as the authors point out, the paper
has the greatest relevance for countries of Latin America and the
Caribbean.

Four of the five published papers are on Africa. The first,
on land tenure issues‘in West Arrican livestock and range development
prcjecte,.fccuses cn the role of land rights in African development
projects dealing with livestock and range management (Riddell, 1982).

It does this by reviewing a variety of recent projects that attempt to
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gec co11ect1vities of herders tofﬁse existing but decreasing iand
resources in new ways. ~As such, it revieus’strategies that seekyzo
restructure range use, create new water resources, or improve the
quality of the herd for more intensive use of pastures. The ceh@rgl
regearch question that underlies these kinds of strategiéa*isk"ﬁﬂbbhas-
hou much right, and uhen.‘€d3thbse resources."” After reviewing |

projects in Hauritania, Senegal, Niger, Cameroon, and Mali, the paper z

orrers a number of insights useful to understanding that queation[andf*
relating it to project design issues.,

The paper is analytically dense and contains a number of ,

important observations that enhance awareness of land tenure patterns ‘
in pastoral areas and that begin 2 needed prqcess or stimulating more
careful research aimed at building a better paradigm for organizing
tenu?e patterns in arid areas. Some of the more interesting or these
‘observations are that:

a. Africa is characterized by increasingly transitional
modes that make it difficult to make sharp distinc-
tions between "farmers" and "pastoralists" or
"sedentary" or "nomadic" peoples when discussing the
management of land resources.

b. Present assumptions about the contribution of )
domestic livestock to the diet may be an artifact of
our culture and not represent a universal value worth
pursuing through livestock development projects.

¢. Livestock and range development today uses a basic
paradigm that did not work in the colonial period and
in all probability will not work any better today
(e.g., stimulating animal production on already over-
taxed pasture resources through improved animal
health (veterinary medicine), water point development
to extend the range, and preserving the pasture
through increased offtake to meet the existing demand
for meat.
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;Livestock development programs and projects are -

. backed by a very good scientific literature but

e.
f.
Be

h.

i.

‘k,

1.

marked by minimal accomplishzents.

Livestock development interventions can easily be
undermined by drought and any long-term program or
project in the livestock sector must include drought-
related strategies as an important element of their
design.

Tenure revisions are needed to give farmers seeking
to begin cultivation and build villages the capacity
to develop land in pasteral areas, but such revisions
should preserve the residual rights of herds that
predate the arrival of cultivators.,

New land tenure rules introduced by livestock
development intervention must contain provisions that
allow' herders to revert to drought strategies when
rains fail.

Residual rights should form the basis of land tenure
policy that recognizes the nature of the resource
base and the territorial extent of economic and
resource management relationships and they should not
be viewed as a nuisance to be written out of
existence through the use of appropriate legal
machinery.

The trend to establish unified land tenure codes does
not make sense for Africa given the diversity of
production strategies followed by different ethnic
groups in varyirg ecological niches,

Land tenure policy should be formed around resources

like water that have an exchange value in the
existing economic system.

Accumulated evidence suggests that land tenure
legislation that draws lines and provides separate
tenure systems ori one side for cultivators and on the
other side for herders will not work.

Any tenure arrangement that makes cultivation and
pastoralism incompatible is bound to be ignored in
practice.

Land tenure policies should avoid making assumptions
that equality exists among herders, as this is
frequently not the case. .
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n. There is a need to develop a new paradigm or method
of analyzing the land tenures of Africa's livestock
managers and for developing land tenures for arid
regions that are flexible, dynamic, and adjustable
through negotiations as seasonal variiations are
encountered.

o. It i3 a mistake to assume that the open range is a
blank slate upon which rules of access, allocation,
and duraticn can be written with the assumption that
that which is owned by all is owned by no one.

p. Land tenure provisions for arid areas must be
sensitive to the types of landed resources needed for
survival (grass, water, camp sites game, etec.) and
the seasonality of use.

q. MAnalysis of land tenure systems and development of .
policy options should be sensitive to the fact that
there are rules of resource use that are based on
custom, precede formal law, and take precedence over
it (law-in-action).

r. Until the patterns of access and exclusion are under-
stood, 1t is a mistake to promote modern range
management strategies as they are based on the need
for exclusion as a prerequisite for predictability in
the management and rehabilitation of the range.

S. Rights to seasonal access, reversion to other groups
when crops are harvested, crisis access in times of
drought, and other reaidual rights plague efforts to
design livestock development projects and need to be
carefully examined in the pre-implementation phase.
t. Land policy should'view tenure for livestock managers
in arid areas of Africa as a bundle of rights being
exercised simultaneously along three dimensions of
transiency, inclusivity, and intensity.
:clearly. this detailed paper raises a number of interesting generali-
zations that can be used to guide future research on the management of
natural resources and to promote intervention designs that are
sensitive to existing patterns and compatible with local interests and

needs,
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a reiaveu. paper on oouswana (Lawry, 1983) nbviéHS'recent ideas
for prdﬁétiﬁg;ﬁge’smallhoider livestock sector.through the management
'ogxéaﬁﬁﬁhal géhzing resources. After proyidi;g~a history of the
eéalhtioh of present day government livesﬁock and grazing policy, the
author concludes that "most conventional approaches to local 1nst1tuQ ’
tional development do not account for the extent to which the
potential authority of local institutions for regulating resource use
has been irretrievably'undermined by changes in the structure of the
rural economy" (p.iv). Similarly, he demonstraiea how "the changing
role of livestock in household income strategies also militates
against many forms of local level action" and how "decreasing reliance
on livestock as a source of current income contributes...to increased
resource degradation" (p.iv). In establishing this format, the paper
points out how useful historical analysis can be and how important it
is to understand changing household decision patterns. As such, the
study provides a model for future studies that will undowbtedly QQ
und;;taken in many other areas of Africa where livestock play a role
in the local economy. Beyond this, the paper illustrates the |
difficulty of addressing management of the commons issues in periods
of rapid social and economic change, particularly when local
institutions and structures are being undermined by other government
policies. This is an important warning to those who will be under-
taking similar studies elsewhere. Finally, the paper provides an
interesting alternative approach that sescks to define tenure rules in

terms of individual rights to commun property. In elaborating that
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approach, the author provides useful distinctions between communal
grazing land management based on a "public lands management
perspective” vs. "range management perspective.” The discussion on
these distinctions will prove useful to others faced with similar
policy-relevant research questions.

While technically not produced for AID, a paper on Zambia
(Bruce and Dorner, 1982) describes the land tenure system that has
been established in that country since independence. It provides a
useful critique of the Zambian system that can be drawn upon by the
government and dandrs. Briefly, it describes a system that assigns
all land to the president to hold in perpetuity. Land is leased to
people at no cost and leases may bektranSferred:withfﬁhe approval of
the govermment. For purposes of financing and taxation, the land is
assumed to be "without value," a concept that distorts production and
distribution patterns. The report analyzes the existing tenure system
and offers suggestions for dealing with the constraints it creates.
These suggestions range from general observations to specific
recommendations, for example: (1) land tenure measures are not likely
to be effective stimulants of agriculturai productivity unless
accompanied by appropriate price policies, adequate and timely
delivery of production inputs, and limitations on the amount of state
market intervention in the regulation of the economy; (2) while land~i
tenure has a long-term impact on the development of agricultuf§§.it
will not be a useful tool for getting rapid, shortfterm'inéréaséé in—

food production; (3) sdopting a "land without value" concept in order
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to promote equity and maintain communal property principles is not in
the national interest as it promotes unintensive land use and allows a
few farmers cost-free acoess to limited and valuable land, (u) rather
than implementing across-the-board reform of intestacy rules to deal
with the negative impact of customary tenure's inability to designate
heirs to land, clearly it might make sense to introduce limited
freedom of testation; and (5) current lands and deeds legislation is
unnecessarily complicated given the importance of leaseholds to |
Zambian economic productivity, and officials should consider revising
it along lines of several recent laws drafted elsewhere in Africa.y

. ‘ In essence, the Zambia study illustrates how customary tenure
systems_can be adjustedfto the needs of a developing and modernizing
agriculture,‘ Since a number of African governments are faced with the
need to balance'the attractiveness'of maintaining valuable aspects of
ftraditional tenure, promoting production, and ensuring social equity
hin access to land, the paper has utility to other countries donors,,f
';and development specialists; Perhaps most important, the paper
:;illustrates the willingnesss of LTC researchers to address sensitive;f
f l1ssues of land tenure and to criticize cherished government policiesﬁf
for regulating land use. ]

The final published paper in Africa examines customary law

i allocations of residential land in villages (Bruce, 1981).‘

illuctrates that traditional customary rights are not necessarily an

impediment to mortgages and that reforms toward freehold systemsvin

order to allow mortages can lead to substantial social inequities.
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Brietly, the study seeks to asoertain if the tenure system can be
suffioiently improved to facilitate the emergence of a mortgage
_market.: This is an important question, for the general argument in
Africa is that communal land held on a use basis should be converted ‘
‘to freehold in order to allow holders to obtain hmprovement money
through mortgage instruments. The paper points out that customary ‘
tenure is sufficiently secure and permits leasing and the sale of
.allocations. Other factors prevent the emergence of a mortgage
market: namely, the fact that land in the residential areas of
villages has artificially low market values, that mortgages of
customary residential allocations have vague legal status. and that
land boards hamper efxorts to evolve customary rules to permit

mortgage of such land. €On1the basis of these facts, the paper offers

several options°- (1) conversion to freehold‘ (2) government legis-
'lation to promote the use of mortgages within the customary law
system; and (3) development of leases with legality as mortgagable
interest. The first is criticized for being costly and likely to lea:
to inequality, while the second is reJected as being too complicated.
Hence, the study recommends the third, largely because it is simple
and likely to be effective.. Hhat is important about this paper is
that it suggests how highly focused research oan overcome the general
simplistic view that customary tenures should be converted to free- :
hold. In particular, its detail and style suggest a format for
carefully researohing and evaluating ‘a much wider range of options

‘than‘those usuelly‘considered,
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A number or consulting reports illuetrate the range of

experience nd‘data that hae been generated through the LTC proJeet"" |
(1) In Botewana an LTC consultant prepared a report that eete fbrth an
?inventory of village inetitutione, explaine why government-created
;Village Development Committeee and other government-sponsored
rorganizatione are not functioning well, and presents a rationale for
avoiding the creation of center-imposed organizatione at the local
level. (2) In Indoneeia, a paper was prepared to assist the mieeion

- to design a proJeot aimed at helping the government develop effieient
"and effective methods for improving land mapping, registration, ‘
titling, record keeping, and administration. (3) In Niearagua, a:
workshop was prepared thal outlined proceedings for presenting |
information on comparative experiences in land reform to members of
the Sandinista-led govermment. In addition, a paper was produeed that '
develope a progrm for partieipant training for provisional etaff ‘"
tmembere of the Agrarian Reform Agenoy. (u) In Eeuador. reporte were
Aprepared that aim at developing a strategy to etrengthen the eapaoity
.of the Eouadoran Institute for Agrarian Reform and train its pro-;
rfeeeional staff in research methodologies, agrarian etruoture o
fpolioiee, and rural development strategies. (5) In Mauritania,v
fetudiee ‘were undertaken on traditional land tenure patterns with the
:purpoee or reoommending legielative reforms for the government to
promote in ite next development plan.' The miero focus of preeent LTC
reporte raisee the ieeue of the need to integrate them in waye that
oontribute to. filling the knowledge gap about land tenure and ite =

reform.-
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5. Methodology

| Present research by LTC core staff is field-based and focused
~on producing primary-data. This micro perspective generates a great
‘deal of fine grained information, primarily through the analysis of
government legislation and documents, compilation of statistics frcn»
kgovernment records, intervieus with officials and rural people.niff
iintense field observation, and extensive use of secondary published
and rugitive research publications. Questionnaires and surveys are v
rarely used to gather micro level data (Stanfield, 1979 is an‘
exception). No innovative methodological approaches are used in the
publications reviewed here. The methodological approaches to data
collection described above appear to have been carried out withcut
significant b tas.

The”ecclectic methodology of the project for gathering data is
:dcarried out with an inter-disciplinary perspective. While researchers
:iare grounded in a particular field, this approach requires them to
disregard conventional boundaries and seek descriptive and explanatory
information from anthropological, sociological, political, economic,
and geographical perspectives,

‘6. Gaps in Knowledge |

The work product of the nooperative agreement phase of the;
LTC's contribution to knowledge is so micro-oriented that it would
ktake a specialist to determine what gaps exist in each of the country-
related papers. It is also dispersed across many countries and

themes, so that it is hard to determine the aggregate effect of the
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studies.' Hence, there is a clear need for consclidating comparative

research to tie these emerging studies to the larger literature. |

Tb date, onl one generalized paper has been prodil

”of interventions inflandvmarkets to benefit the rural poor%ihorner anc
1u‘i’jSaliba, 1981).; It is not speoifically based on the field studies
:?undertaken as part of the cooperative agreement. Additional studies
are being drafted on pastoralism, group farming. and lessons learned
from recent land tenure reform experience. 1t is assumed that the
first and third of these topics uill be based in part on: recent LTC
field studies., All three studies would be useful.' However, what s |
not clear is the criteria by uhich such general topics are selected ‘or
how the LTC sets priorities for them. Qme useful activity the LTC
could undertake would be to review the state-of-the-art of knowledge
about land tenure, identify major middle range gaps in comparative .
knowledge, and develcp a strategy for filling them with general
‘Jstudies..

‘ Among the topics that merit consolidating studies and that are

linked to current uork are ?W(1) legal i..ues surrounding community

'management of natural resources, (2) land tenure patterns and reform

~ issues in Africa° (3) landltenure reform and its effect on and need
for local organization8° (4) the role of PVOs in land tenure reform"
(5) problell of building institutional capacity to do research on land
‘tenure issues and to implement technical aspects of reform in a task '
environment where reform is unlikely, (6) reevaluation of land tenure

issues in the light of longer: time perspectives on the impact of the
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’ green revolution' and (7) the changing status, income, and power of

ismall, medium. and large farmers and the landless in consequence of

‘ireforms Among these topics, papers on community management of !

=natural resources and land tenure in Africa are the most closely
flinked to ongoing work. . o

S Tko additional comprehensive research publications dre needed,
7both of which the LTC is uniquely qualified to Hrite. First, there is
a pressing need for a major comparative study of the topic of land
tenure. Mo comprehensive and theoretically infbrmed uork has appeared :
since the publication in 197& of the work of Hung-Chao Tai. Yet, mucha.
‘has happened as a result of revolutions over the past decade, the
impact of the green revolution, andincreasing structural transforma-
tion in agriculture. The LTC has the resources, the experience and

the contacts to prepare such a study. Ir properly done, 1t would have
_tsignificant utility to sovernments facing refbrm issues, to donors,
dand to the academio community. Second, the LTC has always attempted
uto nstch research with institution building and trainins. As such it
has learned a 3reat deal about how to build land tenure research .
finstitutions snd to assist in trsining their professional staff.‘ A
Kconsolidation of that experience into a set of guidelines fbr building
‘institutional professional capacity uould prove useful to host govern-
ments and’ donors interested in funding the development or reinforce—

" ment of such institutions. - B
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REVIEW I

REGIONAL PLANNING AND AREA DEVELOPMENT

Department of Regional Planning
University of Wisconsin

1+ QOverview of the Cooperative Agreement

A cooperative agreement between AID and the_Univefsity of
Wisconsin was undertaken in 1978 to explore the potentiai of regioﬁai
planning and area development strategies to 1nereaae the impact of
rural development interventions in third Hérld countries. As the
project evolved between 1978 and 1981, it focused on three related
issues-planniqg.varea development, and decentralization--as modes of
action Ehat‘uouldllead to more effective regional development. The' |
research output of this project frequently overlapped with the con-
eerne of Berkeley's decentralization project, Cornell’s participation
research, and DAI's foeus on integrated rural development as there
were common themes linking these projects, such as developing more
.'responsive administrative systems and designing integrated planning
.,and serviee delivery mechanisms. In the Wisconsin regional planning
f end area development project, however, the concern with planning as a
:Seeneept, methodolozy, and practice was most fully developed. |
| The cooperative agreement contract with the Department of
Regional Planning at Wisconsin committed the project to producing a
state-of=the-art paper and to field testing major hypotheses and '

puesuing in-depth research in four countries., Ultimately, the. projeet
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was only able to gain access to one countrvg'Tuniaié.‘-lﬁfthht
éduntry. the project carried out research aad assi:tedﬁin £h§t
'1mp1ementation of a regional decentralization plan. ‘Thé projécﬁ
produced consulting reports, three state-of-the-art papers, a com= -
parative study of regional planning experience in East Africa, gh§5§ =
general paper derived from the experience in Tunisia. |
2. Assumptions |

The Wisconsia research undertaking was commiﬁted to the idea
that plamning is an effective instrument é; increase the potenﬁial of
development programs and projects. Within this broad perspective,
regi-nal planning is affirmed to be a means to achieve greater equity
and economic benefits from rural development interventions. Thus, the
concern of the research is with "the notion of planning as an approach
to development and regional planning as an abproach to régibnal |
development® (Castillo and Hoffman, 1981:1). Jakobson (1981:5) notes
that there is no agreed-upon definition of p}anning. region, or
regional planning among scholars or practitioners. In practice,
however, there is general agreement in the Wiﬁccnsin research output
that planning "is concerned with analyzing information to propose
solutions to societal problems, evaluating those solutions, and
_fihﬁing.uuys to carry them out" (Cﬁstillo and Hoffman, 1981:3; Qeé
Qisb Jakobson, 1981:11=12), Regional planﬁing is considered to be a
subset of planning practice that is specifically concerned with the
development of peripheral regions, defined as areas that lag behind

national averages of socio-economic development (Castillo and Hoffman,
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1981 1),.7‘ ‘Regional planning. and the planning effort more generally,

must address’both the technical and methodological aspects of planning

and the institutional oontext that largely determines the suooess or
fpfailure.of planning initiatives._ Hhile the researoh output is eon- R
j‘oerned with both, it is clear that the institutional or contextual
faotors that affect p. anning initiatives are assumed to be most
important in determining planning outoomes.u Jakobson (1981) |
aoknowledges the importanoe of these factors but . argues that oonoern
-with them easily results in overlooking the need to pay extensive
attention to the teohnioal aspeots of how to formulate and implement a
regional planning effort.
3. Major Hypotheses and Findings
In general, a considerable portion of the research output of

the Wisconsin project is eonoerned with developing the concepts and
perspectives appropriate to the pursuit of_regional planning in ‘
practice (Castillo and Hoffman, 1981; Jakobson, 1981; sén, 19815

Morgan, 1981). Thus, muoh of the effort evident in doouments produoedj
'tconsiders the assumptions and conoepts underlying previous approaohes B
‘ to regional planning and attempts to provide "a new paradigm for
regional planning" (Hoffman and Castillo, 1981: 3). As explained in a
research document concerned with regional planning dootrine, generally
accepted assumptions underlying thisrapproach are that: (1) regional
planning is an effective means to enoourage sooioeoonomio development°g

(2) eoonomio grouth within a region will rebound to the benefit of thei

region and its population; (3) sueh grouth will improve regional
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social conditions, and (u) the organization of space is critical to
the direction of socioeconomic development (Caetillo and -Hof fman,
‘1981 1u-15)..

The authors of this report question a nunrer cf these

‘assumptions and nrgue that\while‘regional_planning and development .

'nave great potential,fivey n s fto be reconceptualized¢_ :overcome the
erroneous asumptions of much current and prior thinking, particularly
those that identi:y growth with development and those that identify
area with poverty.‘ ln}particular, they must face two central dilemmas
of regional planning. (1) the identification of the causes of
,regional underdevelopment* and (2) the recognition that regions
generally incorporate a nonhomogeneous population. Theories of B
regional development, such as those of Rondinelli and Ruddle (1978)
and Friedmann and Weaver (1979) disagree over whether regional under-
development is caused by a lack of effective linkages and the lack‘of
spatial integration betueen the'region and broader economic and social
structures or whether it is caused by insufficient autonomy from the
(possibly) exploitive larger structures (Castillo and Hornpan. i;
:1981.7-13).’ Ih addition. much prior uork. by assuming that regional
leconomic grqwth was linked to socioeconomic“development, failed to
recognize that economic growth would be shared unequally at the
regional level and could even lead to greater levels of inequity
within a region. Thus, it is argued that the concentration on area‘

found in much regional planning should be replaced by concentrating on

target groups within regions., In termsdof planning. however, the
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region continues to be considered a viable unit for bringing together
complex problems and agendas and integrating them into a workable plan
for action (Castillo and Hoffman, 1981:32).

Consideration of decentralization as a strategy for adminis-
tering area development plans is also proposed in project documents
(Morgan, 1981; Rondinelli, n.d.). Similarly, the assumptions under=
lying most rationales for decentralization are found to be faulty (see
c3pecially Morgan, 1981). That is, decentralization is probably not
an effective means to bring about sociopolitical reform through
grehter participation and responsiveness, as 15 argued )y many.
Rondinelli (n.d.) suggests that lack of political comnitment to
sharing power effectively is a major conétraint on plans and effarts
to decentralize. When attention is directed to the role of
participation in decentralization, Morgan (1981:38) argues that it
"will serve as a means of implementing, rather than influencing, the
decisions of those occupying major positions in the politicel
apparatus....Decentralization and popular participation ar§ not
1realistic means for achieving a major restructuring of society."
Instead, dgcentralization should be viewed as an administrative
technique for increasing organizational performance and adaptation to
a variable tasks environment. When reconceptualized in this fashion,
it offers a viable mode of action for increasing the potential impact
of regional development plans. According to Morgan (1981), the
perspectives of organization theory are most useful for accomplishing

this.
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Comnitnent to the utility or new eonoeptualizatione or
regional planning and decentralization is 1inked to a seriee of
propositions found in the research documents. These propositions are
general in nature and are not specifically tested through field
research. Instead, they represent a seriles of hypotheses fbr
improving the pursuit of regional planning and decentralization |
initiatives, Jakobeon‘(1981)‘presents;a methodologgtfor planning
that, he argues, would allow praotitioners‘to\eapture nany ofﬁthe
characteristics essential to suoeeSsEul‘regiOnal planning and pro;,,,
development. Planning‘oan be pursued‘in'"eomplex. uncertain, and
unstable situations" through his "sketch plan concept" that promieeo‘“
integrated, coordinated, and interactive activity even on the basis ef
limited and often faulty information (Jakobson, 1981:44), The "sketoh
plan ooneept" is based on the proJeot's experience in Tunisia.‘
Hore broadly, Castillo and Hoffman (1981 ) propose that
planning fbr regional development must meet a series of oriteria if it
is to be implemented successfully. The planning proeeas must incor-
porate an analysis that is historioal, dynamio, eontinuous. complex,
and holistic, as these are oonoeived by the proJeot team (pp. 132-34).
Second, it is proposed that effeetive and implementable plans must be l,
multisectoral, interaetive, ooordinated, innovative, ‘and autonomous asi
these criteria are def'ined in projeet doouments (pp. 35-37)- In a W
paper on the "project cycle," Sen (1981) argues that a related series
of characteristics is neeessaryAfbr successful proJects.‘ Thus,

pro,jeet,planning, design, and implementation efforts must be under-
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taken in a way that is circular rather than. linear. that is inter-‘
active in terms of design and implementation processes, and that

allows for learning during the project oyole itself.- Sen argues that

effeotive projeot development "requires that~the:appraisa1; implemen-=~
'tation. and evaluation aotivities ooour throughout the project oyole
rather than only onoe in an arbitrary sequence" (1981'ii).;, o
indioates that the information neoessary for the projeot oyole should
‘be reduoed to a relevant minimum level. that implenentation activities
ﬁrequire speoial attention inoluding oonoern for institution building
.and budget prooesses. that oontinuous monitoring is essential. and
that flexible methodologies for projeot design and evaluation are
essential. In both cases, regional planning and project design and
implementation are political activities in that they are oontinuouslyij
influanced by the context in which they arevpurSued. ’
Rondinelli, (n.d ) also proposes a series c. oharaoteristios
of deoentralization efforts and their oontext that uould insure more ‘f
effeotive efforts. Thus, he argues. strong politioal oommitment to ~
decentralization is essential fbr suooess as is the willingness of
leaders to share power with organizations and groups not under their
direct control. Bureaucratic support and administrative capacity are‘
‘important at both oentral and lower levels of government. The
resistenoe of local elites must be dealt uith and rural inhabitants
encouraged to partioipate efreotively in deoentralized interventions.c5
Clear but flexible laws and administrative arrangements for allooating

responsibilities are as oritieal as the development of supportive*
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;attitudes among officials and citizens and for decentralization
efforts to be suacessful. In contrast. he indicates that empirical
_ ,efforts to pursue decentralization in,.the Sudan. Kenya, and 'I'anzania
suffered from lack of political commdtment to decentralization. o 1
inadequate planning, low administrative capacity, and resources, and ¥
generallv unsuprortive environment. Ihus, the contextual factors
,surrounding eff.rts to decentralive were far more important than the
7_characteristics of the decentralization plans themselves in the
‘ limited success these African governments encountered.
4. Methodology
It is clear from this review of the propositions and findings
o‘that most of the research output of the regional planning and area
';developnent effort deals with conceptual issues and relies upon
;mliterature specifically identified with regional planning, decentrali-

E;zation, and organization theory (Castillo and Hofﬁaan. 1981, Sen.

1981, Horgan, 1981). There}isilittle attempt to. draw broadly on -
social science literature beyond these fields or to apply concepts to -

specific case studies. 1An;"

ception is Rondinelli (n.d ), who ‘bases a

discussion of. decentralization on an evaluation of the experience of
the Sudan, Ianzania, and Kenva, utilizing literature on the course of
those governments' efforts at decentralization and (apparently)

' discussions with knowledgeable persons. In addition. Jakobson (1981) J“
‘ presents a planning model based on extensive experience in Tunisia and

‘a number of other countries,
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'*the research output ae a whole there ie eoant attention to

ieeuee of metnodology. yconeepte tend to reuain vague and poorly
developed and are not linked to eolid reeommendatione about data
Q:oolleetion and field teating. Rondinelli (n.d ) ean be taken to taek
’:for presenting expanaive and largely unteetable eonelusione on the
ébasis of elender evidenoe apparently unsupported by direot obeerva—
tion. Jakobson'a (1981) advocacy of the "sketch plan eonoept" oould
’?;be the baeie for elear field application, but it needs to be preeentec
,,:in a more aeeeaaible format. In general, the research output euggest.
that oonoeptual olarity, a clear researoh agenda, and methodologieal
rigor were not central to the project's design or implementation. |
5. Programmatic Implications

Because of the conceptual nature of muoh of the researeh
output and the high level of generality of most of the major propo-
sitions, specific programmatic implioatione of the Wiaoonain effort
are diffieult to identify. Propoeitions euoh aa "regional planning
- efforts are greatly influeneed by the environmental eontext in whieh
t‘they are pursued,” or "politieal eommitment ie eesential to make
' deeentralization efforts uork effeetive’/," do not lend themselves
easily to operational guidelines. In rartieular, the discussions of
the characteristics of effeotive planning and the conditions oonduoive
to plan implementation and deoentralization are likely to be cone i‘
- sidered unrealistic by field praetitioners ae eo much of the eoonomio,
eoeial, and politioal reality enoountered in third world oountriee ie
direotly oounter to the eupportive or faoilitating conditions podited
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as essential‘to suooess. There are. within the projeot doouments.
large number of preseriptions about what ought to be in terma of the
aspects that planning should inoorporate, the oharaeteristios that
regional planning should oonform to, or the environment that should
surround etforts to deeentralize. »‘ Hore speoii‘ie guidanee about how
these oonditions might be. oreated is needed. An exoeption to this
tendeney is the series of aotivities meriting AID assistanoe that
Vﬂondinelli (n.d ) derives from his evaluation of deoentralization
eftorts in three African states. Similarly. Sen (1981) provides a-
series of general‘guidelines for project cycle success that relate to
the importance of plamning, simplicity in administrative prooesses, a
budgeting, organization, and the utilization of scarce personnel.
These can be oonsidered general rules of thumb to guide praotitioners
in the design and implementation of rural development projeots. They
are not injunctions that are likely. to take praotitioners by surprise
however. Thus, a clear direction for future effbrt in regional
planning and area development is to utilize oonoeptual frameworks and
broad propoeitions to explore with greater'depth. specificity, and
parsimony the eharaoteristios of plane and their environment that -can
Lenhanoe suooessful effbrts. These in turn should be the basis fbr
deriving field aooessible guidanoe about unere. when, and how regiona
F*planming and area development can be undertaken.
H ‘5. Gaps in Knowledge

The research output of‘tneﬁﬁisoonsinfprojeot providesm a first

L'step toward translating generalli{agreed1uponff§oods"-regional
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planning, area development, and deoentralization-into mora effective

praotice.f The reviewe of previoue efforte have allowed reeearchers to

identify the probleme uith many regional plannin efhorte and'tc
define conoepts in a uay that makes it more poesible to include ]
:broad range of socioeconomic variablee in regional planning analysie.
However, the two dilemmas pointed to by Hoffman and Castillo (1981)-
| the need to identify the causes of regional underdevelopment and the f
- need to addrees an area that incorporates economically and sooially
_diveree populationa-remain dilemmas for researchers and praotitioners
V‘in the present.

| Ihe divergent perspectives of Rondinelli and Ruddle (1978) on
the one hand and Friedmann and Weaver (19?9) on the other rcmain a ;jgh
topic for much extended research. ‘l'hat 1is, area developnent initia- {:
tives should begin from a basic analyais of the causal factors =

invclved in regional underdevelopment' the: methodologiea propo d by

”the Wisconsin team may aid in thie effort but much‘empiricalvand
;etheoretioal work remains to ba done in order to' r ‘ the
linkages to broader economic, politioal, and eocial structures are Jf
- likely to be conducive to or destructive of plane for regional RN
develupment. As with most such controversies, ‘the answers to theffe?
questions it poses are likely to be complex and variable by location,
v target group, and political and economic oontext. Thus, prior to

"efforte at effeotive regional planning. a fuller appreciation of the

'nature of'the problem is required.
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Similarly. it is valuable to note, as: the project team does,
vthat economic grouth is not the same as insuring greater equity within
a region. This statement must become the basis for more detailed
research on how regional planning and area development Schemes can go
}beycnd 2 spatial orientation to address the eomplex issues of intra- ,
;regional diversity, differentiation, and variability of economdc and
;political power. Hithin the effort, attention should be. directed to
‘pthe dynamic aspeots of regional change, migration, infrastructure‘
development,_population growth, industrialization, agricultural »
production patterns, and other processes of change are profoundly'
altering the reality of rural regions throughout the third world.i Can |
regional planning and area development Schemes respond to this ;
ohanging context effectively enough to lead developnent efforts in
'positive directions?

A third aspect of the research undertaking that needs
additional attention relates to both of the above issues. There is a
consensus in the project output that the context of regional planning.{
area development, and decentralization is critical to the success. of .
effbrts to achieve these objectives. This context should be the foous

of oonsiderable field research to develop more specific understanding
;iof uhat contextual factors sSeem most critical. how they vary across
;time and location, and how more positive development contexts might be
;crsated. This is a large research undertaking and as such it suggests
' that much greater effort needs to be given to focusing future research

/

tasksaon;researchable questionsvandﬁimportant hypotheses.
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SECTION III
'FOCUSED' GUIDELINES FOR IMPROVING THE UTILITY

OF COOPERATIVE AGREEMENT RESEARCH:
~ THREE SPECIALIZED REPORTS

In Section I, a series of recommendaticne is presented for :

improving the knouledge-building potential cf AIDqspcnacred ocopera-

tive agreements. In this concluding section. additional gu‘delines %

are presented for. (1) improving the methodclogical foundaticns cf
cooperative agreement research; (2) increaaing the policy relevance of
cooperative agreement research; and (3) improving analyais of the role'*
of households and women in rural development research. The analyses
and resulting recommendations are‘developed in three papers especiallv |

commissioned for this section of the overall repcrt:

A. Improving Research Methodology.

‘Donald P. Warwick ‘
Harvard Institute for International Develcpment

B Imgroving Research Utility

'i,John D. Montgomery
John F. Kennedy School of Government
"[Harvard University

'Q.? Improving Research Contribution to Knowledg About

Households and WOmen

Pauline E. Peters
Harvard Institute for International Development
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SPECIAL REPORT A

IHPROVING RESEARCH METH. DOLOG!

Donald P. Weiwick

1 Introduotion

A rowiow of the researoh methodology soen in publioations from?lf

: eight oooporative agreements suggeots}tuo broad oonolusio S. Firs
all of the agreements lod to sooial scientific researoh of somo kind. ,
The specific projects ranged from carefully designed ssiple surveys too
loosely structured bibliographic explorations. Second, this rosoaroh‘/
followed no common standards for conceptualization, research design,»t
data collection, analysis, and interpretation. Among the numerous
studies using sample survey methods, most relied on some version of
probability_("random")_sampling tut'ono adopted ‘a primitive form of
quota‘oompling. Soveraliouthoro-reporting‘oasomstodios made a system-
atio effort to ensure that tﬁe cases chosen fairly represented the
.domains about which generalizations were being made. Others seemed,to

view‘oases as a vehicle for marshalling evidence or of promoting a

1The cooperative agreements covered were those with the University
of California at Berkeley; Cornell University; Development ,
Alternatives, Incorporated; Michigan State University; the National
Association of Schools of Public Affairs and Administration (reviewed
with the material from the Development Project Management Center of
the U.S. Department of Agriculture); Ohio State University; and the
University of Wisconsin at Madison (Area Development and Regional
Planning). I reviewed all of the documents from these cooperative
agreements that are cited in the bibliographies of the individual
reports in Section II. The generalizations in the following pages are
based on that body of literature.
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| favored ooncept. And onlv rarelv did authora provide enough inform-
ation on aampling. data sources, and the like to permit an independent
evaluation-of methodological quality by outside observers.

o This paper-propoaea that future AID cooperat:ive agreementa
}involving social science research give explicit attention to method- '
pologioal~atandarda. Toward that end the following diacusaion will
Areview the key methodological iaauea raiaed by research oonduoted
under the agreements at hand and auggeat guidelines for dealing withi
those issuas. The aim is not,to construct a methodological monolith 2
encompassing all projects regardleoa of their purpose, but to (
recommend ways of»improvingireaearch within the opportuunities and
constraints available. ,l

Some prefatory commenta ahould be made on the likely
,oonatrainta in reaearch done under cooperative agreementa. Probably
'Jthe greatest aingle oonstraint is the need to balance the ideal
: requirements of research againat the operational needs or AID.
;4Horking from the theoretical standards of sampling theory, a social
acientiat may wiah to teat a critical hypothesis with a sample of ten ‘
'oountriea in fbur different geographic areas. But discuasions with
’AID lead to the concluaion that for practical reaaons, auch as- the
;absence ‘of an AID misaion or politioal obstacles to- field research,}
studiea can be carried out in only four countries, all in Afrioa and
. Asia.. Reaearchera,may also rind they have to modiry their study ’

- designs to accommodate the specific intereata of AID or of x‘ |
:'collaborating host country nationals.f Such oonatrainta will be a fact

of life in most cooperative agreements.



1'ipoint3'f“

262. Methodology

But even within the limits impoaed by the AID environment and

host country conditions there is no reason uhy aooial ao noe research

cannot follow the highests standards permitted by the aituation_:;jfff
aamplea of households or of individuals are to be drawn, they should;l
to the extent possible, be based on the procedures for probability
sampling unless there are compelling reasons to the contrary. Ir the
study is to use quantitative coding, commonly accepted atandarda for
ooding reliability ahould be adopted. Further, AID itself ahould
reoognize that there can be high costs to low quality researoh,
eapeeially if the results are used to develop new paradigma of |
develcpment thinking or to reshape policies, In many cases a oom-
bination of AID insistence on methodological quality and a. willingness
to bend some of its own requirements oould>1ead to improved reaearoh;_
at little or no additional cost. And,. if the preaent aample of
ooperative agreements is any indication of the future, there will
often be oonaiderable latitude for quality research if the investiga-
tors are prepared to use it.2 Some of the methodologioal difficulties
to be noted did grow out of restrictions from AID, but more were the
result of decisions under the control of the researchers themse’vea.
The fbllowing disouasion will open by considering tuo iasuea
with: significant ri-mifioations for methodological quality at many N

1

normative Judgmenta and conceptual clarity.' The paper uill

2Several studies of high methodological quality were carried out,
for instance, under the cooperative agreements with Cornell
University, Michigan State University, and Ohio State University.
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'hen take up tuc broad questions of methodology and then move on to

«six specific areas in which standards are needed.

2. Normative Judgments and Conceptual Clarity
a. Normative Judgments and Advocacy

~In studies related to public policy it is eaoy fbr investiga-x

’tors to. merge valueApreferences and empirical analy in

are detrimental to scund research. The greatest danneriis that

a priori commitment to a particular concept, policy line. cr sccial
cause will undermine research objectivity at every point. frcm the
conceptualization of the problem to the final presentaticn cf results
and reoommendaticns.?- Ssmple selecticn, questicnnaire construction,,

the choice of cases. the design of ccdes, and other research pro- '

ceduree can all be slantedlooward a preferred pattern of results. A '
further danger is that the investigators themselves become so involved
in advocacy that they;tail tc distinguish between facts und valuss,
between what theyifind,as acientistsyand what they hope to find as
advccates.o |

'R‘the studiea under review. mosb authors made a reascnaﬁle

effcrt to'maintain scholarly objectivity and, when normative Judgments
uere made, to indicate’ the baaes of those judgments. . But there was
alao‘some confusion. At one extreme was an author who railed against
valne'JudgmentS'about agricultural credit and in the process made

‘several of his own. He wrote that "the arguments used to justify

~ mis potnt is developed in Warwick and Pettigrew (1983).
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cheap agricultural credit are unsound. based on value Judgments. go
oounter to economic logic, and/or are not supported by empirical
evidence" (Adams 1981 20). This statement makes the Judgment that
economic logic and empirical evidonce are good and that value Judg-
ments as well as noneconomic arguments for cheap credit are bad. 'me '
‘ultimate irony is that the reJeotion of value judgments itself entailsht
value Judgment and thus can be dismissed on its own terms.-
| Hore serious problems arose in papers that fused empirical

)findings and normative Judgments. In an essay on. Homen and partieipa-g
.tion, one author adopted an unmistakable but also. unstated value
position-—that women's interests should be promoted by all rural
development programs (Staudt, 1979). Sinee this is an ethioal premise;i
rather than an empirical eo1clusion. it requires derivation from
underlying principles and commentary on. the strengths and limits of
its claims.} Given that other actors. notably men. can also make morali
claims on development programs, and given that these claims can some- -
times come into conflict, it is important to knou on what they are
premised and how they should be reconciled.

From the standpoint of research methodology the main diffi-
eulty uith sush advocacy is that it blurs the lines betueen what”is

‘{preferred in principle and uhat is observed in research.

»the author writes. ."Credif programs ought to consider malcing loans
iavailable for other fbrms of collateral which give women access, and
-land reform programs ought to grant title to the tiller and to marital
partners"™ (Staudt. 1979.&0). Yet the paper does not indioate
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precisely why the recommended aotion snould be taken. Hore generally
the interueaving of faotual observation and value preferenoe makes it
difficult to know when the essay is summarizing empirioal-findings" -
about wonen and when it is advocating ways of inoreasing women's
participation in development programs. Similar difficulties uere seen
in other reports. , | N

\ Thefqnestion of vslues arises very sherply vioh snoh oonoep%s‘
as "partioipaoion" and "people-centered planning." Time and again
papers from the Cornell project state or imply that participation is a
moral good. But nowhere in this set of essays is there systematic
discussion of why participation has value and what limits might be “‘
plaoed on»that value by other personal and social goods. Concepts
suoh as "people-oentered planning“ pose even. greater difficulties, for
they rely on what philosophers call persuasive definition (Carner and
Kbroen, 1982). Ihe very uny-in which the concept 1s stated induces
readers>to,sooept its value irrespective of any empirical evidence
about‘its operation. Concepts such as "learning process" and
"bureauoratio reorientation" likewise carry a freight of values in -
tneir phrasing (Korten and Uphoff, 1981). Hho, after all, is going to
be-against planning that serves people, prooesses that promote ;
learning, and the reshaping of (sluggish) bureauoraoies?

| The following guidelines may be helpful for researoh under-
;taken in future cooperative agreements. Their aim is not to purge
values from social scientific research, for that is impossible, but to
;ensnre,a reasonable separation hetween normstive Judgments and

empirical findings.
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Guideline 1. Fesearchers should draw a clear
distinction between the normative and empirical
components of their studies. When a study introduces
normative judgments or engages in advocacy, their
moral bases should be explicitly stated and they
should not be merged into or identified with
empirical findings.

Guideline 2. The concepts used in social scientific
research should not rely on persuasive definition or
otherwise prejudge matters that are properly the
subject of empirical investigation. When a value=-
laden concept is used, explicit atterition should be
given to the moral judgments behind it. '

.be Conceptual Clarity

This review underscores the close association between the
qQé;?ﬁy]qf conceptualization and quality of research methodology. A
cl;ér?&;finition of concepts and a detailed specification of their
majbr elements have three principal advantages for subsequent states
of research. First, they hélp to prevent an overly aggregated study
of ﬁhe phenomena in question. As the Cornell project makes plain, any
study that approaches the question of rural development participation
without specifying its meaning and components would run the risk of
excessive generality and arbitrariness in researecn design. The
concept of participation is so vast in its reach and so multidimen-
sional in its composition that it must be narrowed and disaggregated
before meaningful investigation can take place. Second, specification
of the major elements and dimensions of a cuncept sets the stage for
the development of overall as well as specific indicators. Third,
slear conceptual definition facilitates comparable research by

different investigators. A common difficulty in social ;cithqig
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research is that ditferent soholara define the same ooncept in ;
dirrerent ways and thia providea little or no basis for oomparing
‘their findings.

The present reaearoh likewise illustratea the draubacka of
diffuse and paorly derined conoepts.f Ih the paper on "people-centered
!planning," not only uere other approaches damned by detinition, but
tha precise meaning of the phraae itaelf remained unclear (Carner and
Korten, 1982). In the case presented. an AID mission went throogh a-
series of intensive discussions leading to a revised Country
Development Strategy Statement.' The'new version was called’people-,
centered because it sought to target development aasiatance toward
poor houaeholda. ‘But aince the brainstorming sesaiona uere all held
:in the AID miasion and involved no direct participation by the .
tintended beneticiaries, the prooeaa could Just as well have been-
.labeled "donor-centered planning." Similar problems arise with the
‘concept of ”bureauoratic reorientation," which is more an agenda for
action than a workable guide to research (see Korten and Uphoff,
1981). The practical difticulty with such an ill-apecified concept is
‘in knouing when a bureauoracy ‘has been properly reoriented and when it
”haq not.

" Observance of two guidelines could help to improve the quality
;ar1r;5earcn methodology: ‘
Guideline 3. Studies should avoid highly aggregated
or diffuse concepts whose operational meaning is
subject to widely varying definition and interpre-

tation. Concepts should be as precise as possible
and be explicitly defined.
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Guideline 4. When a key concept contains a number of
separate elements or dimensions, these should be
spelled out and ideally defined. In studies involve
ing quantitative meaaurement, conceptual definitions
should be linked directly to their corresponding
empirical indicators.

3. Methodology and Research Design: General Issues

Q:e of the most serious limitations of the studies conducted

under the eight cooperative agreements was the paucity of 1nformation

reported about data sources and research procedures. The fbl;cwiqgf:
steﬁement from one of the papers could be generalized to theyenti;efe
seﬁ ﬁhder review: "In presenting results, researchers generally haee
devoted little space to justifying the approaches they followed in
nollecting and analyzing survey data. But the choice of data collec-
tion and analysis procedures may importantly influence survey results
(Eicher and Baker, 1982:76).

| The problem of insufficient information was particularly acute
Hith studies'based on survey research, but arcse with other data
sources as well.’ In reports on surveys, authors almost never providec
enough detail for independent Judges_to evaluate the quality of
research design, sampling, questionnaire construction, field‘intefd
viewing, and coding. The same was true with several studies usins

cases., Typically neither the specific rationale fbr case selection

nor the quality of the data used to construct the case etudies
given explicit attention. This experience suggests the fbllowing :

guiceline for future studies:
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Guideline 5. Research reports should provide
specific information about both data sources and
thequality of those sources. In studies based on
sample surveys, information should be reported on
sample selection, questionnaires or interview
schedules, coding and analysis procedures, and, where
relevant, the error of estimatea. For research
drawing on other data souirces, detail should be
supplied on the type and quality of the information
used and on analysis procedures. In general, final
reports should have enough information about
methodology and data sources to permit an independent
- assessment of quality.

A second broad issue concerns the purpose of the researchi
céfried out through cooperative agreements. It was clear that
different authors had different aims in mind, including: (1)
conceptual clarification and specification, as in some of the Cornell
project's work on participation; (2) arriving at empirical generali-
zations on the basis of literature reviews; (3) development of new
methodologies, such as farm systems research, suited to the distinat
needs of practitioners; (4) devising operational guidelines or
"actionable hypotheses" fo'- ‘k on rural development; (5) investiga-
ting specific phenomena or testing hypotheses through field research;
(T) building or testing models; (8) conceptual advocacy, as in the
reports on "learning processes" and "bureaucratic redrientation®; and
(9) policy advocacy, such as in some of the work on women's partici-
pation and rural credit.

Two problems are posed by this array of objectives. The mpét
serious occurs when authors fail to indicate their purpose in conw
dugcting a given study. For example, in reading a paper on the

learning process model (Korten and Uphoff, 1981), one might think that
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its purpose was an objective analysis of the evidence for and against

that approaeh.f 01oser analysisfshows. however, that the‘apparent

purpos',uas more advoeaey than obJeotive assessment.; There would be
no problem if the aim of advoeaey were explieitly mentioned in the
opening paragraphs, but when it is not, readers might be led to think
that it is soeial science researeh in ‘the more eommon sense. A seoond1
diffieulty is that some authors mix different objeetives in the same

. study without sufficient attention to their relative weight and the

| problem of trade-offs. Thus, to judge from the literature revieued

here, farm systels researoh hopes at one and the same time to be an

empirieally sound means of studying%fa,:er'needs and a vehiole for ‘

directly improving agrieultural produotion (see Gilbert, Norman, and

Hinoh, 1980:esp. 1=5). But there will often be situations in which

the norms of oorreet methodology will elashrwith the desire for rapid :
aetion. Indeed, one paper on this subjeet notes :that "ultimately, FSR,

will be judged less by the 'eorreetness' of its‘methodology than by
how much it eontributes to rural and agricultural development"
(Gilbert, Norman. and Winch, 1980 Bn)ar'But*that statement begs the
question of how: methodologieal quality relates to the desired develop-
ment., iIt eould well be that "quiek and dirty" surveys leading to an
inaoeurate pieture of farmer needs and praetiees will do less for
agrioultural development than more earefully designed studies with
less immediate but more adequately based findings.

| The question of researeh objeotives is oomplex. partieularly
in studies concerned with poliey. Houever, some of the difficulties

: obServed here oouldybejreduoed;by}fbllowingfthese,prineiples.
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.Guideline 6. Writers should openly and explicitly

.. state the purpose or purposes of their studies. Such:

. disclosure is particularly important when the study
inivolves some form of advocacy and/or when readers
may otherwise misjudge its true intent.

Guideline 7. When a study is pursuing two or more
. 'incompatible objectives, the repsrt should comment on
how thoge incompatibilities have been handled. Such
. commentary 1s particularly necessary when sacrifices
in methodological quality have been mide or are being
recommended in the interests of speed or policy
relevance.

4, Methodology and Research Design: Specific Issues

The present review uncovered several areas of meuhodology and
»researoh design in whioh the quality of future research could be
:improved.- In every cacz there were both positive and negative
'examples, but with enough of the. latter to justifv explioit attention
‘to‘standards;.gé

The Choioe of Hethodology and*Researoh Desi n

Ghe of?th most basie questions'of;all eenters on'the approaoh

Qto1be#usedl;n?oonduoting a study._ Should the research be quantita- };,

s ualitative, or a mixture of the two? Should case studie

fused and,‘if so, how many and what kind? Should the study design be

étight4and rigorous or loose and exploratory? Are new data needed, or

;éé. questions be ansuered through a. review of existing infbr- ’

{‘;

jmation?

In AID—sponsored researoh, answers to these questions uill[

i

ﬁdepend on several faotors. oontraotual demands and donor desires;
;oountry oonditions' the personal preferences and professional

‘oompetence of the investigators funding; time; and the purpose of the
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study.gfﬂouever. it is oertainly in AID's intereat to ensure that the

'design and methodolog“fohosen are the most appropriat"for the

,n‘

obJeotives and oonstraints at hand.7 For example. if\a'projeot's
' obJeetives call for speoific quantitative answers to questions about
;fthe extent of rural poverty. and if there are suffieient time and
resouroes to mount a high—quality study on that subjeet. the
"researohers shoulﬂ not be permitted to conduct a diffuse exploratory]j

pstudy yielding limited data of unknoun generalizability. Similarly{:i

‘fif the purpose of a research proJeot i. to assess the advantages anduq

: 11mitations of oertainfmanagement trategie: T . development,
‘AID will not be uell-served by a study shouing only advantages in one

or tuo projeots.,,

Researoh oomplete"und "'the oooperative agreements further

shous the benefits of :ombinin

,different data ‘sources. and method-‘fﬁﬂ

o A finewexampleﬁof methodo-

;ologioal approaohes, n, hexsam”‘

;glogioal integration is a study&farried out undervtheﬁcornell projeot

{jon tho rural water seotor in Botswana (see Roe anwrFortmann. 1982).
fglhe maJor data souroe was the Hater PbintsISurvey. whioh oombined a
:‘survey of usa rural households, in-depth field observation of uater

iﬁusage, and interviews with as uell as observations of water management

';groups., It Has evident throughout the resbarch report, houever,‘wiv

,P.

_hthe authors were drawing not only on thoae souroes. but alsi'on,{heir :
iy : R
"own extensive experienee in the oountry, related literature, and"
}”conversations uith many persons outside the formal survey. A'limited

+
!',‘

'but growing literature on methodologioal integration provides
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additional illustrations of the beneéfits of merging complementary data.

ruo guidelines can be proposed in this area:

'Guideline 8. The choice of methodology and research
design should be guided above all by the objectives
and specific requirements of the study in question.
Both the strategies for gathering information and the
degree of rigor in study design should be adapted to
the particular research questions involved. When the
study will attempt to assign causality, the design
chosen should be powerful enough to permit valid
causal attribution.

Guideline 9. When possible and appropriate, the
research design should irclude the collection of data
by two or more complementary methodologies. Within
such designs special efforts should be made to obtain
independent assessments of key phenomena through
different data sources.

h. Sampling

Every methcdclcgy and data«scurce,vfrcm hcusehcld surveys to
librar1 research, involves samplins. Ihe essence cf sampling is
chcosing some pert of a larger body to represent the whcle. While
ccmmonly identified with survey research, sampling also cccurs when a

: researcher selects a given bcdy cf 1iterature tc review. picks a ‘

village for intensive cbservaticn, decides cn cne cr mcre ill“strative

cases, chccses materials to be used. in ccnstructing case studies, cr
'singles cut certain historical pericds and events fbr careful |
'Lscrutiuy. The key question posed by sampling in any sphere is whether

'the part chosen fhirly represents the uhcle abcut which generaliza-

iy uSee, fcr instance, Blumer and Warwick (1983., Chaptersﬁzz and
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‘tions uill be made. Are the households, individuals, literature,.v
Ecases, case materials, events, historical periods, or other units an
‘yadequate sample for the purposes of the research, or are they biased
5in important uays? If they are biased, the generalizations drawn
\gshould be suitably qualified so that they are not misleading.
o Here the most general difficulty with sampling was failure to
:’provide adequate information on the procedures used and on their
rationale. Although the cooperative agreements gave rise to numerous
sample surveys, in almost none of these studies was it possible to
assess the technical quality of the samples used. The problems were
‘even more serious with studies using cases, ‘for there the question of
sampling was typically ignored or passed over. very lightly. - Yet ' the
rationale ﬂor choosing cases is every bit as much a question of
sampling as the rationale for selecting households or individual
respondents in a survey. | o o

" To. Judge from the limited evidence available, most researchers
yusing”surveys of households made some effort’to apply accepted
fstandards of probability sampling. Wowever, in several cases theyi
érelaxed those standards when faced with difficulties of access. in the
.field. It is hard to. know whether those departures were really
‘.necessary and hcw they finally uffected the representativeness of the
-Samples actually used. In only one instance were totally unacceptable
sampling procedures used in houschold surveys (Goldsmith and Blustain,
1980). In that case. the researchers drove the enumerators to a

specific district and instructed them to interview any four farmers.
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They imposed no categories on. the respondents to be approaohed' the
intervieuers could select small or large, young or old, male or female
farmers. If this had been an exploratory study the costs would have
been smaller, but it uas not. Ihe authors uent on to use the result-
ing data to show differences in the tuo areas covered by the study. :
Given the low quality of tne sampling procedures used, such compari-.
sons had no foundation whatever in inferential statistics._ ‘l'he
differences observed between the tuo areas may have been as much the
result of varying predilcctions among the enumerators as of the
conditions in those regions.j_
Research under future ccoperative agreements could benefit

from ettention to these guidelines on sampling. |

Guideline 10. Whatever the specific data source, the

report should address the question of sampling. It

should first indicate how the sample was chosen and

the rationale for that procedure. Second, the report
should discuss how the sampling strategy used affects

the generalizability of the findings to the larger
body about which conclusions will be drawn,

Guideline 11. To the extent possible, sample
surveys should follow accepted norms of probability
sampling at all stages. When practical obstacles
make it difficult to apply these norms, the
researchers should consult a sampling specialist
about ways of working in that situation. In studies
aiming to estimate population characteristics or to
compare different groups from the same population,
quota sampling should be avoided.

c. Use of Case Studies
Many of the publications under review drew on case studies to
test hypotheses, illustrate key points, advocete:en approach, or show

a problem. At one extreme it was a studv that gathered and system-
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atieelly coded data on 150 looal organizations in developing oountrie-

’(Esman and Uphoff. 1982).j The opposite end was anohored by an essay
using;Just one oase to dooument the advantagee of a partioular

‘approaeh to planning. Between these extremes were studies that

a;introduoed several oases to serve the purposes of the researoh. The

;’use oinoases in sooial soienoe researoh .raises three basie questions
'for‘future'oooperative’agreements.
L First. how should oases be chosen? Is it soientifieally
';Justifiable to use a single oase to make a point when there are other
_‘oases from tie same domain that would oreate a different pioture? And
if several cases are to be selected, what prooedures should be i ' Hi
adopted? ‘There is obviously no eategorioal ansuer to either question.
for much depends on the objeotives of. the researoh. If the aim of a
study is oonoeptual advooaoy. and if that aim is openly stated. one or
_tuo oases may be quite aooeptable.: But even there the investigators ;
are obligated not only to disolose‘their intentions. but to indioate i
‘the sampling biases arising from the ehoiee of oases. It is not o
acceptable to present a single positive oase as if it were: represeneﬂv
tative of a population in uhioh there are many negative oases.u More t
| generally. two guiding principles can be suggested for case seleotion°

‘Guideline 12: The procedures used in selectiuy cases

should yield a fair representation of the brosadier .

universe about which generalizations will be made.

While it is not necessary to use probability

sampling, the selection criteria should ensvre

reasonable’ ooverage of diversity and avoid btiased
choice,
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Guideline 13: In writing research reports involving
cases, muthors should indicate their selection
procedures and the likely bias produced by thuse
procedures,

Guideline 14: In studies aimiag to generalize to a

larger domain, the use of single case studies shauld

be avoided when possible. Single cases are accept-

able when the purpose of the research is to explain

those cases or to develop hypotheses, but not when it

seeks to generalize to a range of cases.
Second, how adeduate is the information used to construct case
iistudies? Although this point is often overlooked in'disdussions of
| Qasésv‘the problems of evidence in ease»urining are the same as for
“ctner'kinds of research, For exenble.*ene study neviewed“here sounht
| 'ea"';t@ﬂy ‘implimentation issues in integrated rural development by
vneviewing the experience of twenty-one AID projects (Craufond. T§81).
‘ The}nesearch methodology involved the preparation and then analysis of
ﬁwenty-one cases. ne limitation of the data sources for t‘xe cases
was. that they were. based heavily on evaluations done for A D\‘,‘}}
- ;ineluding at least one avaluation completed by the eontracnor itself.
“It is well-known that sucn evaluation studies vary greétly in quality.;
vcandory and coverage. The study would have been stronger had the
authors commented explicitly on the adequacy of the infbnmation,
noting apparent weaknesses, differcences in quality. and instances in
uhich the original evaluations were challenged. The discussion leaves

the impression that the evidence for the cases uas generally solid and\
not subJedt to. significant disagreement.5 Sueh a situation uould be

5Among the 21 projects reviewed there was at least one in which
the information presented as the basis. fcr the diseussion was |
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most unusual with cases of this kind. In other studies drawing on
cases it was virtually impossible to judge the quality of the infor-
mation used for the simple reason that the sources were not identi-
fied. Observance of the following guidelines might help to avoid such.
difficulties in the future:

Guideline 15. The sotrce(s) of information used in
constructing case studies should be clearly
identified and the quality of those sources should be
discussed. If there are ambiguities in the data or
disagreements over significant faets and interpre-
tations, these should be noted in the report.

Guideline 16. The portrayal given in case studies
Should fairly reflect the situation being desecribad,
Case descriptions should not be slanted toward the
views advocated by the researchers nor should they
omit significant details.

~ Third, what are the criteria of success and failure usgdfin‘

Judgipéia;given case? Very often in policy-related stuqieskcaééégére;

e

introduced to show the Success or failure. of ‘a given approach. |

qéﬁgeggiskphatippjmakéfﬁﬁéi;3§6iﬁf§;fr§§eéfcheé§;Qiliﬁéadﬁﬁ?bvéffiff

simple oriteris for judging suscess and failure. One author ‘spoke

’éfqv‘Ng%y?éft:TﬁijéﬁﬁfiﬁféVdéyqiqping country and used it throughout

’ﬁhi° artiéiéﬂﬁé}iiiﬁﬁﬁ;;éé;ﬁﬁéf;iéﬁués of a particular approach to
management (Korten, 1982). Yét at no point did he indicate in

‘y;uﬁgg@ﬁiiﬁ;gﬁ;?ﬂégéfﬁﬁxﬁé; Suécessful,-nér‘gid‘he‘ﬁeﬁpipnggny

re. Difficulties of this kind might be

ohis

challenged. This was the evaluation concducted by Development
Alternatives, Incorporated, on the AID-sponsored Abyei project in the
Sudan. Both the process followed and the substance of the findings
brought strong objections from the Harvard Institute for International
Development, the contractor for the project. While this is not the
Place to review the debate as such, the presentation of the Abyei case
wo'ald have been more balanced had it noted the disagreements generated
by the evaluation.
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Guideline 17. When judgments are made about the
success or fallure of a given case, the specific
eriteria of success and failure should be mentioned.
If multiple criteria are involved, the case should
present information on all relevant criteria rather
than offer a single aggregated assessment of success
or failure,

d. Data Collection and Measurement
Ihe.entire area of data oolleotion and measurement uould
normally be a rich topic for commentary in a review of research

"methodology. In this case. littlel“an be said owing to the scant

detail provided on- those matters. AAlthough it is often hard to know.
from the indioations available most researchers seemed to follow qound?
methods in gathering data and in developing key indicators of rh;ﬁfh;f'
concepts. One study, in fact, went to commendable 1engths in¢ applying.
quantitative coding to qualitative materials on 150 organizations
(Esman and Uphoff, 1982). The methodology would have been stronger. ‘

"houever, if the researchers had made tuo changes.“ First“steps should‘

’have been taken to control for the likely tendencv of raters to form f
global Judgment about organizations and then apply that Judgment to
the coding of specific variables. The high correlations reported :
between the coded "operational variables" and the code for total
performance suggests tie presence of this tendency. Second, given the
-importance of operational indicators of performance, the study should
have developed some: measure of performance that was. independent of the
other coding. If that was impossible, the authors could have
mentioned that they triod to develop such a measure but that it was
not feasible. This experience suggests the need tor the fbllowing |

guideline:
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Guideline 18. When the analysis relies heavily on a
key criterion variable, such as a major indicator of
success, failure, or effectiveness, the study should
develop alternate measures based on different
methods. Systematic discussion should also be pro=-
vided of differences in the patterns of association
between predictor variables and the different
measures of the criterion variable.

- Other measurement problems included a questionnaire relying

.q

_too heavily on a "agree-dieagree" format likely to produce responee

, bias~ set of aggregate indioators uhose 1inks to the,eonoepto in
;question should have been examined more closely. and a sample survey
'”that involved a facile translation of complex concepts into empirical
measures based on questionnaire data. None of these problems was
frequent or serious enough to merit a separate guideline.

e. Analysis and Interpretation

In general. uhether their information sources uere quantita—

tive orxqualitative. bibliographio or observational. most authors,uere

_ Judieioua'in drawins conclusions, introduoed appropriate qualifioa-

; }‘, “ ok

tions, and adhered to accepted standards of scholarly inference.
‘Some, in fact, were exceptionally careful in showing the limits of
'ptheir‘data, and_the implications of those limits for the interpreta-‘
';tioneithat_oonld be made. Nonetheless, this reviek‘bringeiont;téreel
,b}dﬁians 1n?;n5155:g and interpretation,

‘The first and most eonmonfiebovergeneraliaationiijcqﬁeiqerg
pthevtolloaing'statements:
«essthe rural poor prefer amenities and do not

perceive production as a high priority for sroup
activity (Peterson, 1981:21),
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American agronomists, however, have absolute faith in
technology. They think they can teach modern methods
to every cultivator, big or small, owner or
sharecropper (kKhan, 1978:29).

Government officials in the districts still maintain
an air of superiority in dealing with rural people.
They usually avoid social interaction with their
"clientele™ and do not participate in time-honored
village activities and rituals (Rondinelli, n.d.:70).
The ineffectiveness of central administration in East
Africa can be attributed in part to the legacy of
colonial domination and in part to deeply ingrained
cultural traditions (Rondinelli, n.d.:TH4).

In the first case the author presents no evidence»to;Shpﬁdrf
suchba blanket generalization about the preferences of thgsruéai;pOor
ihe second statement is apparently hased on casual observation of
American agronomists rather than on any systematic research. The
source of information for the third statement was not identified, but
apparently was a combination of 1ibﬁary research and hearsay rather
than first<hand observation. And in the discussion containing the
final statement the author neither established that central admini-
) .
strations in East Africs were ineffective nor presented any specific
evidence on the putative causes of ineffectiveness. Such generaliza-
tions suggest the need for this guideline:

Guideline 19. Generalizations made on the basis of
research should not extend beyond the limits of the
information available and should respect the nuances
and complexities of that information. Particular
care should be taken in generalizing about a
population from data based on a sample.

- A second problem is oversimplified portrayals of‘comp;qu‘

f&i@ﬁétionq; Two examples can be cited frcm the present body of -
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research.h The first is a paper attempting'to show the presumably

universal value of a "learnilgrprocess" nodel (Kbrten. 1982)._ e

;oversimplification begins‘withjthe concept itself. which is never
,Lprecisely defined, and continues through the presentation of case
'fmaterial and conclusions. The evidence in support of the approach
derives mainly from the experience of an irrigation agency in an Asian

v country. To. Judge from the case material this agency has been an"‘

unqualified success, and much of the success uas brought about by the fﬁ
application of a "learning process" model., Yet the author never |

aad

:~indicates in exactly what%areas this agency has been successful nor
‘idoes he. show the specific ways in which learning processes contributed
to that success. Interestingly, when I asked knowledgeable officials |
in the World Bank about that irrigation agency they replied that it

was generally successful but did have some problem areas. Further.
they felt that the primary reason for success was the presence of a
;:strong leader who knew how to navigate in the complex bureaucratic |
environment of that country. A balanced presentation on the "learning'
process” model would have noted some of its drawbacks as uell as
strengths and cited cases in which attempts to apply it produced mixed
or negative results, If there were no such cases, discussion’ﬁpuldhbe;'
,min_order}on'the’limits of the positive case(s), including‘othermi
conditions; such asistrong leadership, that ay have contributed:to.

" success,

The second example of oversimplification comes from an

otherwise careful study of water use in anpﬁrrican country (Roe and
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‘Fcrtmann, 1982). In a chapter exploring the views of public officials
in that ceuntry the authors present a picture that 1is ccnsiderably
less nuanced than earlier depicticns of farmers. Though they speak cf
"uidely held percepticns" among these officials, they present no solid
' evidence tc shcw the existence of such percepticns. The result is a
,characterizaticn that berders cn the stereetypical. This example
1illustrates the need nct onlv fcr nuanced analysis in general but fcr
‘even-handedness in the portrayal cf different groups in the same
study. Future studies might avoid these difficulties by cbserving
this guideline.

Guideline 20. The characterizations made of

individuals, groups, programs, organizations,

situations, or events should be faithful to the

variations and complexities involved. Special

efforts should be made to present a differentiated

picture of complex phenomena and to avoid conden-
sations or simplifications that may be misleading.

‘A third prcblem in this field is a ccnfusicn between‘
marshalling and weighing evidence. Whqu mcst authcrs seemed
'ccmmitted to presenting a fair picture of the evidence at hand. a few
saw their task as winning readers to a particular point of view, The;:
result was presentaticns that accentuated the positive and often |
omitted the negativet The clearest cases were the papers advecating,
"learning;precess models" and "people-centered planning," but ehgéa.
vere"also?ethers. The-guidelines below address this problem:

Guideline 21. Authors should normally present a
balanced picture of the evidence available on a given
point. Evidence in support of the researcher's

favored hypotheses should not be overstated nor
should negative evidence be omitted.
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Guideline 22. If a writer chooses to engage in

advocacy, that intention should be openly disclosed

so that readers may make their own assessments of 1its

effects. Even when the author's purpose is advocacy,

the state of the evidence should not be misreprezent-

ed in the interests of persuasion.
f. 1Issuing Policy Recommendatinns
Many of the studies covered here came out with polioy;;fix.
f;reoommendations or other practical advice. - Two questions oan be
3l'raised about this process., First, are the recommendations supported
"fby the researeh evidenoe at hand? Fbr example, one of the papers '

‘irevieued dealt uith new approaohes to training. Citing "experienee

uith training institutes and training activities in Africa, Asia, and
Latin America," the authors listed six common weaknesses of training;

programs and recommended an alternative based on "action orientation”

jIGeneralizations were put forth with no specific referenoe to

?

'Pgﬁgeographio regions, the oontent offtraining, its obJectives, or.

fwi:different institutional settings. In this oas- the empirioal basis
‘ﬁ;ffor the ‘recommendations seemed shaky, at best. Second, to what extentn”
{ﬁixdo the recommendations or policy advioe derive from normative
iff:prinoiples? Time and again in these papers authors used words sueh asai
’iifﬂshould" and "ought" without indioating their referents. In many.
”f'inatanoes it uas:olear that the "should" or "ought" referred to é*u‘
ggiggi.moral judgments rather than to the unplioations of empirioal . g
data. The signifioant point is that authors should olearly indioate

how. and, why they reaehed their polioy reeommendations. In partioular.
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readers should not be misled into thinking that a given recommendation
flows from empirical data when, in fact, it is mainly a reflection of
the author's own value preferences. Empirical data can never show
that a certain line of action should be taken. The most that they can
do is indicate that by some criterion there is a pattern, a problem, a
shared desire, or an opportunity. Recommendations to move ahead in
any area always involve a value judgment, including the judgment that
some action is needed.
Future studies could reduce the confusion over policy

recommendations by applying these principles:

Guideline 23. When research reports include policy

recommendations they should lay out the empirical

"bases for those recommendations. The discussion

should indicate how, specifically, the research

findings relate to the recommendations.

Guideline 24. Authors should clearly indicate the

normative bases of their recommendations. They

should be explicit about the values and principles

behind the recommendations and offer some commentary

of why those values and principles apply to the
situation in question.

5. Concluding Comments
This review suggests two other ways in which AID might improve

the quality of social acience research in cooperative agreements. One
is to establish a panel of methodological experts to advise on
questions of research quality at the time a cooperative agreement is
being worked out and later as necessary. The panel coul& include
specialists on survey research, econometrics, participant observatiod.'

case writing, and other relevant approaches. Through some careful
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questiening before a oooperative agreement is launched and some ‘
selective monitoring later, these specialists might, at a relatively
low’ cost, help ‘to prevent some of the more common- methodological
'lapses and errors,

Second, threugh ‘the . panel suggested or some other means, AID
could take action to increase the familiarity of scholars who use
survey research with the literature in that field. In the studies
. reviewed here many specific projects turned to the sample survey
either as the sole source of empirical;oata or as a;maJor~research
component. Yet it was clear that many.users~were:notrfamiliar with
thembasic works in the field. The net~resu1t was typically not
disaster, but it,uas research of louer:qmality than necessary. Qne ofg
the cleénest.signs of unfamiliarity aith the literature is the;meager;
detail provided on sampling, questionnaire~construction, coaing,?énd.
other aspects of survey methodology.' Even authors who wrote with
insight and competence on the problems of survey research cited none
of the main works in the field. As a minimum, AID might recommend
that future users of surveys in cooperative- asreements become familiar
uith one or more of the basic texts in that field. These include:

E. Babbie, Survey Research Methods (Hadsuorth Publishing Company,
1973). ,

C.A. Moser and G, Kalton, Survex Hethods in Soecial Investigation
(Heinemann, 1971). , ;

| D. Warwick and C. Lininger, The Samgle Survex Theorx and
Practice (HcGraw-Hill, 1975). )



287. - Methodology

Survey research practitionera could also prorit from consulting works
on sampling, such as L. Kish, Survey Saggling (Wiley, 1965). and
various books dealing with questionnaire uriting.,e;pecially S.

Payne's small classic, The Art of Asking Questions (?rinéetdh

University Press, 1951).
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SUMHARY

GUIDELINES FOR IHPROVING RESEARCH HETHODOLOGY
bl AID 'COOPERATIVE AGREEMENTS

Normative Judgments and Conceptual Clarity

1.

2,

3.

4.

Researchers should draw a clear distinction between the
normative and empirical components of their studies. When a
study introduces normative judgments or engages in advocacy,
their moral bases should be explicitly stated and they should
not be merged into or identified with empirica. findings.

The concepts used in social scientific research should not
rely on persuasive definition or otherwise prejudge matters
that are properly the subject .of empirical investigation.
When o value-laden concept is'used, explicit attention should
be given to the moral judgments behind it.

Studies should avoid highly aggregated or diffuse concepts
whose operational meaning is subject to widely varying
definition and interpretation. Concepts should be as precise
as possible and be explicitly defined.

When a key concept contains a number of separate elements or
dimensions, they should be spelled out and ideally defined.
In studies involving quantitative measurement, conceptual
definitions should be liiuked directly to their corresponding
empirical indicators.

Methodology and Research Design: General Issues

5.

6.

Research reports should provide specific information about
both data sources and the quality of those sources. 1In
studies based on sample surveys, information should be
reported on sample selection, questionnaires or interview
schedules, coding ard analysis procedures, and, where
relevant, the error of estimates. For research drawing on
other data sources, detail should be supplied on the type and
quality of the information used and on analysis procedures.
In general, final reports should have enough information about
methodology and data sources to permit an independent assess=-
ment of quality.

Writers should openly and explicitly state the purpose or
purposes of their studies. Such disclosure is particularly



289. Methodology

important when the study involves some form of advocacy and/or
when readers may otherwise misjudge its true intent.

7. Wnen a study is pursuing two or more incompatible objectives,
the report should comment on how those incompatibilities have
been handled. Such commentary is particularly necessary when
sacrifices in methodological quality have been made or are
being recommended in the interests of speed or policy
relevance.

C. Methodology and Research Design: Specific Issues

8. The choice of methodology and research design should be guided
above all by the objectives and specific requirements of the
study in question. Both the strategies for gathering
information and the degree of rigor in study design should be
adapted to the particular research questions involved. When
the study will attempt to assign causality, the design chosen
should be powerful enough to permit valid causal attribution.

9. When possible and appropriate, the research design should
include the collection of data by two or more complementary
methodologies. Within such designs special efforts should be
made to. obtain independent assessments of key phenomena
through different data sources.

10. Whatever the specific data source, the report should address
the question of sampling. It should first indicate how the
sample was chosen and the rationale for that procedure.
Second, the report should discuss how the sampling strategy
used affects the generalizability of the findings to the
larger body about which conclusions will be drawn.

11, To the extent possible, sample surveys should follow accepted
norms of probability sampling at all stages. When practical
obstacles make it difficult to apply these norms, the
researchers should consult a sampling specialist about ways of
working in that situation. In studies aiming to estimate
population characteristics or to compare different groups from
the same population, quota sampling should be avoided.

12. The procedures used in selecting cases should yield a fair
representation of the broader universe about which
generalizations will bo made. While it is not necessary to
use probability sampling, the selection criteria should ensure
reasonab‘e coverage of diversity and avoid biased choice.

13. In writing research reports involving cases, authors should
.indicate their selection procedures and the likely bias
produced by those procedures.
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single case studies should be avoided when possible. Single
cases are acceptable when the purpose of the research is to
explain those cases or to develop hypotheses, but not when it
seeks to generalize to a range of cases.

15. The source(s) of information used irn constructing case studies
should be clerarly identified and the quality of those sources
should be discussed. If there are amviguities in the data or
disagreements over significant facts and interpretations,
these should be noted in the report.

16. The portrayal given in case studies should fairly reflect the
situation being described. Case descriptions should not be '
slanted toward the views advocat=2d ty the researchers nor
should they omit significant detalls.

17. When judgments are made about the success or failure of a
given case, the specific criteria of success and failure
should be mentioned. If multiple criteria are involved, the -
case should present information on all relevant criteria
rather than offer a single aggregated assessment of success or
failure.

18. When the analysis relies heavily on a key criterion variable,
such as a major indicator of success, failure, or effective-
ness, the study should develop ai‘ternate measures based on
different methods. Systematic discussion should also be
provided of differences in the patterns of association between
predictor variables and the different measures of the
criterion variable,

19. Generalizations made on the basis of research should not
extend beyond the limits of the information available and
should respect the nuances and complexities of that informa-
tion. Particular care should he taken in generalizing about a
population from data based on a sample.

20. The characterizations made of iadividuals, groups, programs,
organizations, situations, or events should be faithful to the
variations and complexities involved. Special efforts should
be made to present a differentiated picture of complex
phenomena and to avoid condensations or simplifications that
may be misleading.

21. Authors should normally present a balanced picture of the
evidence available on a given point. Evidence in support of
the researcher's favored hypotheses should not be overstated
nor should negativ=e evidence be omitted.
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‘If a writer chooses to engage in advocasy, that intention

should be openly disclosed so that readers may make.their own
assessments of its effects. Even when the author's purpose is
advocacy, the state of the evidence should not be misrepre-
sented in the interests of persuasion.

When research reports include policy recommendations, they
should lay out the empirical bases for those recommendations.
The discussion should indicate how, specifically, the research
findirngs relate to the recommendatiomns.

Authors should clearly indicate the normative bases of their
recommendations. They should be explicit about the values and
principles behind the recommendations and offer some -
commentary on why those values and principles apply to the

-situation in question.
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SPECIAL REPORT B

IMPROVING THE UTILITY OF AID-SPONSORED RESEARCH

-~ John D, Montgomery

D bercloping a Test for Research Utility
“ - So much has been writtcn about the distinction Bctweenipﬁrcr

‘(basic) and applied (operational) research that the distinction itselr
,has bccomc a mcaningless exercise in definition. Thus. I believe it
tto be" pointless to distinguish betueen "pure" and "applied" research.
and inpractical to discover which research is used and which is not.
As a more useful and practical step, I suggest applying a "decision
overlay' to research products to see if they are potentially'useable.
The "overlay" is not selandministering. but'I_lei;VQ its results
wonld be¥replicable if-a few simple rules are applicd. v

First, the questions to be asked are as fcllcws° Tﬁoes'a kiVen'
pelement of knowledge or new insight contribute to improved policy?
%Hore precisely, what are the potential uses of a given'research output
in the specific contexts in which AID operates?a’Hon‘aoald}the
knowledge produced by a research contract (1) change a preference or
:style of operation of an individual or group whose behavior is |
irolcvant to AID's mission? or (2) reaffirm a doubtful or challenged
1preforenco or style of operation for such decision makers? - Ll

Second, the actors to whom AID-sponsored research is. cxpocted '
to be useful are to be defined as follows:
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VI.;\AiD Washington (AID/W), which is presumed to have
‘ responsibility for making allocations among countries
and sectors;

II. an AID field missior (USAID), which is presumed to
have responsibility for making allocations among
programs and projects, for offering technical adviecw,
and for exercising some influence on policies to be
pursued by the country in which it is located;

III. wnational governments receiving U.S. aitd (HG), which
. have allocative responsibilities but which also bear
operating responsibilities for the management of
pr.jects and the implementation of programs; and

IV. project managers and their staff of administrators

and technicians (Proj), who are responsible for micro
level decisions affecting their Jjurisdictions.

gpglzing the "Decision Overlay"

I screened a sample of 32 products of AID cooperative p;!
iegreements 1n a first application of the proposed test of polioy
grelevance. The judgments rendered. 1n eeoh case are, of course, my
own.

_ Judgmenta'about policy Ueefulness are subject to cnallenge and
’elso to misinterpretation. A policy finding that one potential user
Lnignt consider a radical departurevfrom his practice, another might
?consider a oonfirmation' what is useful background to a new employee
at. any level of decision uaking might be insultingly obvious to en old
"hand. Moreoverypdifferent.reeders might find different policy impli-
.cationa from these published reports, since they are rarely stated as
directly as the summary in Part III implies. The reports theuselves
use a wildly different base of factual data, ranging from an

individual's experience as a scholar or consultant to quantitative
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analysis of soores of olosely observed project operations. If the
autbors of eaoh report had been asked to state the polioy findings as
they applied to an identified individual oooupying each of the four
.levela of deoision nnking. and then to a different individual decision
maker. also designated by name, and’ the operation had continued until
a sufficient sample had been'taken,.ue oould be sure of the results.’
But for present purposeaetbeﬂsunmary(le adequate. I am
probably not much better or'uor§e informedfthan“a reaeonably
egperienoed administrator about the aonewbat”esoterio sub jects
oonaidered in these research reports. The reporth'summarized here
were chosen as major outputs of AID's sponsored research in rural
development and development administration in the past half dozen
years or so, and thus give a current oroea}seotion‘of the workioffonep
important office in the Agency. They range in lengthifrou 7~to‘§l5f?f
pages, some are the work of a single author and a produot of a few
gdays' time, sometimes summarizing years of field experienoe° but
tothers are heavily dooumented and show signs of many months spent in a
-library or directly gathering data in the,field,;;Ihe’proportion of
pages devoted to stating and explaining poliQQ:fihﬁinga is greater for
”snort than for long reports, but the oredibility'of"those pages is
probably the'reverse. The range of the'polioy’findings iS'equally
varied. from advioe on how to struoture deoentralized operations and
Hhat kinds of prioe and interest policies to set for rural oredit |
services, to how to conduct training courses and motivate field staff

members, Very few of the policy findings are self-evident; they have 1
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'5g§h,yioiated in practice, usually with relatively poor results, as
thQ‘réQéarch iﬁself demonstrates. Distributing these reports, or
fiddiné'éven more effective means of disseminating their contents,
would therefore improve develbpment practice in some instances (though
not all "poor® policy is avoidable).

Most of %he‘repdrt; offer advice that seems appropriate to
"goVernmenta" (31 of the 32 gppl? to dacision makerg in HG); the
decision making level next most frequently addressed is that of the
"AID mission (19 or the 32):‘project managers are likely to be
interested in only 8 of thgrreports; and AID Washington only 7, except
indirectly because of its participation'in negotiations with field
missions and host goﬁgrnments.'

3. Findings .

There were eight‘coptraq@or? ﬁhose‘uprk was ;aqpled for tﬁis

gvalnétion: |

a. University of California, Berkeley: Project on
Managing Decentralization (seven reports);

b. Development Alternatives, Inc.: Project on
Organization and Administration of Integrated Rural
Development (four reports):

c. Michigan State University: Off-Farm Employment
Project (two reports);

d.. Ohio State University: Agricultural Finance Program
(two reports);

e. University of Wisconsin: RegionaL Planning and Area
Development (two reports); ' .

£. Cormell University: Project on Rural Development

Participation (three reports);

4
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g.. National Association of Schools of Public Affairs and
Administration and Development Project Management
Center: Cooperative Agreement on Social Development
HManagement (twelve reports).

The policy findings from these reports are summarized belou
uith ths potential decision maker designated in Roman numerals as
_defined in the first part of this'repory.;

. é}7iThsf§enkelsy Reports |
1. Stephen S. Cohen, John W. Dycknan, Erica:

.Schoenberger, and Charles R. Downs, Decentralization:
A Frameuork for Policy Analysis (1981).

A "state~of-the-art" paper defining the functions .
and roles of decentralization and citing current
literature describing experience with it. (150
pages)

Policy Finding No. 1: When governments decentraiize
decision making to local organizations in order to
relieve administrative cverload, they should insure
that the decisions to be transferred to local
authorities would otherwise have to be made at
central levels. (p. 11) User: HG with some
implications for Proj.

Policy Finding No. 2: When governments decentralize
the functions of allocating services, they should
prepare to deal with new clients and therefore to
encounter difficulties in consistency of
implementation, c¢iyordination, and control, and thus
in the long run add to the burdens of central
bureaucracy. (pp. 12=15) User: HG.

2. David K. Leonard and Dale Rogers Marshall, eds.,
Institutions of Rural Development for the Poor
(Berkeley: University of California, Institute of
International Studies, 1982).

Chapter 1 (by Leonard), pp. 1-39.

The bulk of the chapter is devoted to analytical
- taxonomies to be applied in diagnosing situational
requirements.
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Policy Finding: Programs intended to reach the rural
poor should be designed to reduce their vulnerability
to capture by elites including national agencies with
variable interests. The recommended strategy: to
distribute functions between natianal and local
organizations. (19 pages, 8-27, most of which are
devoted to explaining how these analyses should be
carried out by designers, with examples and illustra-
tions of suggested procedures.) Users: AID/W;
USAID; HG.

~ 3. Same, Chapter 2 (D.R. Marshall), pp. 40=7T2.

Most of this chapter illustrates from the U.S.
poverty programs the categories of linkages defined
~in Chapter 1.

Policy Finding: In decentralizing programs to local
organizations, governments should transfer resources
subject to retention of control, including shared
responsibility, by central agencies. (3 pages,
approximately, passim.) Users: AID/W; USAID; HG.

4, Same, Chapter 3 (Peterson), pp. T3=124.

Like the other chapters in this book, much
descriptive material drawn from different sources
illustrates the operational implications of these
guidelines.

Policy Finding No. 1: States that introduce
cooperative mechanisms as a means of aiding the poor
should structure them so that their internal -
administrative leaders are respornslve to farmer o
members. (Approximately 3 pages, 79-81) Users: HG,
Proj. :

Policy Finding No. 2: Marketing cooperatives should
not be used for food products if they are intended to
benefit the small scale rural sector. (2 pages,
84-85) Users: HG, Proj.

Policy Finding No. 3: The issuance of credit through
cooperat ives should be structured to encourage '
existing informal or market-based sources rather than
as a substitute for them; subsidies that do not have
this effect should be avoided if the purpose is to
target small farmers. (2 pages, 93-94) Users: HG,
Proj.




o Researeh sl

Policy Finding No. 4: Productior cooperatives should
be small (fewer than 100 families at most) and :

subject only to indirect state controls. (5 pages,
99~111, passim.) Users: HG, Proj. T

5. Same, Chapter 4 (Peterson), pp. 125=150,

Policy Finding No. 1: Cocperative organizations
should have a concrete goal, a single task, depend
relatively little on nonfarmer skills, focus on tasks
that cannot be carried out by individuals, produce
goods or services for which a demand exists, stand in
isolation from other groups, and follow informal
organizational procedures. (2 pages, 126=-127)

Users: HG, Proj.

Policy Finding No. 2: Govermments establishing
cooperatives to benefit the poor should concentrate
their resources on single-purpose organizations where
an uncongenial local political environment exists.

(3 pages, 134-=137) Users: HG, Proj.

Policy Finding No. 3: The effort to provide services
to the rural poor ought to permit redundancy among
organizations so that farmers can choose among them
and induce competition for their support. (2 pages,
141-143) Users: HG, Proj.

Policy Finding No. 4: Govermment support to
productivity-oriented local organizations should
provide funds at the first stage of developing
effectiveness, personnel at the second stage of
improving effectiveness, and add management and staff
at the third and fourth stages of expansion and
termination. (3 pages, 144-146) Users: HG, Proj.

6. Same, Chapter 5 (Steinmo), pp. 151=192.

The chapter contains descriptions of many
different models and approaches to para-medical
operations.

Policy Finding No. 1: Govermments should provide for
sustained linkages to the cowmunities involved in
public health programs. (2 pages, 158-159) User:
HG.
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Policy Finding No. 2: Govermments should use para-
professionals drawn from local communities as
peripheral supplements to normal medical care. (2
pages, 170-171) User: HG.

7. Same, Chapter 6 (Leonard), pp. 193-224.

Policy Finding No. 1: Governments using administra-
tive irnstruments to serve the rural poor should also
encourage the development of local organizations with
parallel functions and purposes as a corrective to
pathologlies of bureaucratic interventions. (2 pages,
196=198) User: HG.

Policy Finding No. 2: Governments and donors
providing capital assistance to local organizations
should incorporate plans for generating cecurrent
incomes at the design stage in terms of a planned
withdrawal of operating assistance. (2 pages,
202-203) Users: AID/W; USAID; HG.

The DAI Reports

1. George W. Honadle, Fishing for Sustainability:

The Role of Capacity Building in Development June,
1981. (96 pages)

Examples of organization experiences making use of
village capacity occupy 33 pages, 55-88.

Policy Finding No. 1: Govermnments should build the
capacity of existing institutions to serve develop=-
mental objectives before undertaking to organize new
institutions. (2 pages, 6-8) Users: USAID; HG.

Policy Finding No. 2: Govermments engaged in
administrative reform to improve the capacity of
public organizations should design incentives to
induce each important element of the system to accept
the change. (2 pages, 27-28) User: HG.

Policy Finding No. 3: Administrative reform should
start simple, focus on structural constraints, ‘
progress incrementally, respond to new demands as
thev occur, and make use of projects and learning
laboratories. (1 page, 44) User: HG. -
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2. George W. Honadle and John P. Hannah, Management
' Performance for Rural Development (April, 1982). (25

pages)

Policy Finding: Govermments should use training
resources as instruments for organizational develop-
ment wherever possible, involving staff members at
all levels in the development of solutions toward
existing problems on site, as opposed to existing
prepackaged, single-level training programs. (2
pages, with detailed descriptions of an illustration
in Jamaica) Users: USAID; HG.

3. Paul R. Crawford, Implementation Issues in
Integrated Rural Development: A Review of Twenty-One
USAID Projects (Development Alternatives, Inc., May
4, 1981). (133 pages) '

An interim report aimed at identifying organiza-
tional problems in IRD projects and alternative
solutions. The analysis is based on 21 AID-supported
projects in Asia, Africa, and Latin America, with
documentation supplied from AID reports. Each
project is discussed in terms of administrative
difficulties reported in earlier evaluations, with
some attention to possible remedies. A chapter is
devoted to summarizing the political, economic, and
environmental constraints of the projects.

Most of the administrative case studies are taken
from evaluation and other reports drawn up for
different purposes than the generation of general
policy guidelines. Consequently the issues tackled
are unique to each project and probably reflect the
idiosyneratic views of the original evaluators. Thus
the information is both project-specific and of some=-
what doubtful generalizability. The report is
essentially, therefore, a source book rather than
either operational or policy research. It is a
prelude to research rather than the actusl
performance of it.

Policy Finding No. 1: Governments should structure
IRD projects to maximize participation by the
intended beneficiaries; should make use of existing
organizations where possible; should keep the tasks
assigned to participating organizations simple and
closely related to the interests of the members, and
should design incentives to encourage staff attention
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to beneficiaries' needs and responses. (About 3 or 4
pages, passim, the rest being devoted to descriptions
and summaries of findings) Users: USAID; HG.

Policy Finding No. 2: International donors should
avoild contracting with universities for projects in
IRD because of their lack of experience,
inappropriate incentive structure, low staff
motivation, and structural features of project
management. (3 pages, 100-104, passim) Users:
AID/W, USAID.

Policy Finding No. 3: Training offices should direct
major efforts toward on-the-spot training derived
from identified needs of the trainees, allowing for
revision of training materials and :ubjects and the
introduction of materials drawn from actual onethe=
Job experiences. (1 page, 111) Users: USAID; HG;
Proj.

Policy Finding No. 4: Activities Eequiring invest-
ments or commitments (especially nonfinancial) by
beneficiaries in IRD projects should be introduced

wherever projects are expected to be self-continuing.
(1 page, around 122-123) Users: HG, Proj.

4, Development Alternatives, Inc., Making Rural
Development Self-Sustaining: A Guide for Project
Planners and Managers (November, 1982). (174 pages)

The paper is intended te be a brief topiec-by-topiec
sunmary of existing knowledge, drawn mostly from DAI
field studies, about IRD. Its policy recommendzations
are intenced to be factual and descriptive (e.g.,
"political support is necessary for a projrct™)
rather than specific and operationsl. It contains
warnings ("the need for quick, visible results, for
example, may lead to the introduction of expensive
service delivery systems or technologies that cannot
be maintained..."). (Both quotations are from page
8.) It is explanatory and illustrative rather than
normative. Most of the recommendations are given in
the form of requircnents, stated rather abstractly -
("The first requiremsnt is that the sustainability be
considered throughout project design, implementation,
and evaluation process.") (page 11).

Each subsection (sustainability, information
gathering, adjusting to external constraints,
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edjusting to financial constraints, and developing
nrganizational capacity) contains a set of guidelines
or key anestions to be considered by designers and
managers. Most of the specific guidelines are of the
"how to™ variety: how to use written records for
information, how to conduct the Delphi method of
consensus building, etc. There are many lists of
advantages and disadvantages, guestions and
assumptions, and formal alternatives to be considered
by onerating managers.

The clear intent is to provide the fruits of basic
or operational research in handy form rather than to
Justify or define specific policy preferences.

The MSU Reports

1. Enyinna Chuta and Carl Liedholm, Non-Farm
Employment: Review of the State of the Art, (1979).
(85 pages)

The first twenty pages of the report describe the
dimensicns of the problem; the next twenty pages
describe the linkages between off-farm employment and
other elements of the economy. The next ten pages
discuss the cconomic consequences of increased offe
farm employment. Fourteen pages are devoted to a
description of projects, forms of financial aid,
technical asslistance, and managerial services that
could be provided to small scale informal industry by
govermments. (14 pages, 64=T8}

Policy Finding No. 1: Govermments should support
informal industrial and artesan enterprises that are
capable c¢f absorbing surplus rural laver. (2 pages,
20=-21) Users: USAID; HG.

Policy Finding No. 2: Govermments siould establish
interest rates, tariffs, foreign exchange, and tax
incentives to equalize the disparity between costs to
large formal and those to small or infermal
employers. (6 pages, 54-60) Users: USAID; HG.

Policy Finding No. 3: Governments should supply
rural infrastructure services through the use of
small scale units and maintain appropriate prices in
order to accommodate the needs of the informal rural
sector. (1 page, 60) Users: USAID; HG.
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. Policy Finding No. 4: Industrial policies, including

licensing, standardization, and employment conditions
should incorporate special provisions favoring the
informal sector where the intention is to encourage
off=farm employment through the informal sector. (1
page, 61) User: HG.

2. E.H. Gilbert, D.W. Norman, and F.E. Winch,
Farming Systems Research, A Critical Appraisal,
(1980). (122 pages)

The first twenty pages is essentially a
description of farming systems research and a
taxonomy nf elements contributing to its subsystems
and operating activities. The next 24 pages describe
national, regional, and international research
institutions and their functions. The following 38
pages describe research methodologies used at
different stages of this research, the linkages among
the institutions engaged in research, and training
programs. There is a 3-page conclusion (82-84) but
it contains no policy recommendations or cbvious
implications for action.

The OSU Reports

1. Dale W. Adams and Douglas H. Graham, Critique of
Traditional Agricultural Credit Projects and
Policies, Occasional Paper, #621; reprinted in
Journal af Development Economics Vol. 8, (1981). (33
pages)

Most of the manuscript is a review of the dynamics
of subsidized loans or credit programs aimed at small
farmers, showing the distortions that arise in rural
finance markets as a result of concessional loans.
Consequences such as capture by larger prospercus
landlords, inadequate repayment rates, and increased
borrowing costs to small operators, are shown to
result from such policies. Indirect results include
distorted innovations, inadequate savings rates
because of the comparative advantage of relying upon
credit, and an undesiirable drying up of existing
informal sourcas of credit for small operatoirs.

Policy Finding Ho. 1: In setting interest rates in
credit programs for small farmers, governments should
meet actual transaction costs, thus using market
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responses to measure the effectiveness of subsidies
versus improved access. (3 pages, 13=16) Users:
USAID; HG.

Policy Finding No. 2: Govermments should maintain
flexible interest rates for. rural credit programs in
order to accommodate in{lationary changes and
approach a stable real cost. (1 page, 18) Users:

_ USAID; HG.

Nine pages are devoted to explaining why
governments persist in traditional rural credit
programs in spite of repeated failures. (9 pages,
21-29) Users: AID/W; USAID; HG. :

‘2. Dale W. Adams, Policy Issues and Rural Finance and

Developmert, (June 15, 1977). (45 pages)

The first ten pages are devoted to a discussion of
the history of western practices in rural credit and
a translation of the assumptions underlying them to
low=income country situations.

The next twenty pages discuss the economics of
credit, followed by a ten-page description of
informal lenders and the efforts of govermment to
develop new institutions to adjust what appear to be
inequities resulting from traditional operations.

Policy Finding: Governments should let the market
establish real interest rates even for small
borrowers and encourage the mobilization of voluntary
financial savings and informal credit activities. (2
pages, 40-42) User: HG.

The lniversity of Wisconsin Reports

1. FKeshav C. Sen, Project Cycle, Regional Planning

and Area Develozment Project, a State-of-the-Art

Paper #1 (May, 1981). (44 pages, plus appendices)

There are nc policy recommendatiors or implica-
tions in this paper, which is essentially a
description of the "phases" of a "project" defined
out of the author's experience and by citations drawn
from discussions of international development.
Appendices reproduce the conventional definitions and
descriptions of special approaches like basic needs,
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social impact evaluation, appropriate technology,
project appraisal, participation, and social sound-
ness analysis.

2. Concepcion Del Castillo and Michael L. Hofiman,
Regional Planning Doctrine: Assumptions and
Implications for Use in Underdeveloped Areas,
Occasional Paper £ (July 1981). (38 pages)

This paper consists of an interpretation of recent
trends in the planning profession as applied to
regional development. There are no policy
implications defined here, nor is experience with
planning incorporated in the discussion of the
profession as practiced by AID or developing
countries. Like its predecessor, the paper is
neither pure nor applied research. It is a set of
reflections about the profession and responds to the
general dezcripticn of the "state-of-the-art" paper.

The Cornell Reports

-1« Milton J. Eaman and Norman T. Uphoff, Local

Qrganization3° Intermediaries in Rural Development,
Rural Davelocpueat Commictee (May 9, 1983). Chapters
1 and 2 (50 pages)

These two chapters, from a book scheduled for
publication in 1984, discuss the historical
importance of local organizations in the west, the
belated recognition of their importance in the
literature of international development, and the
political context in which government policies toward
local organizations might emerge. But no policy
recommendations such as appear in these chapters.

2. Norman T. Uphoff, John M. Cohen, Arthur A.
Goldsmith, Feasibility and Application of Rural
Development Participation: A State-of-the—Art Paper
(January, i979). (285 pages)

Policy Finding No. 1: 1In organizing for rural
development, govermnments should concuntrate on
productive activities that will provide economic
benefit to the rural nrepulztisnsg, ailowing the
targets and objectives to emerge from the
collaboration of the farmers. (1 page, 26)
Users: HG, Proj.




‘Policy Finding No. 2: Such efforts should be
integrated with other rural development activities
rather than treated as a separate program or sector,
(1 page, 28) User: HG.

Descriptions of organizations that illustrate
these principles occoupy ten pages, 38-i8.

Policy Finding No. 3: Governments making use of
cooperative organizations for rural development
should concentrate on marketing, credit, input
purchase, and other auxiliary functions rather than
production except in cases where the factors of
production have been socialized. (3 pages, 52-55)
Users: USAID; HG.

Summaries of analyses of cooperative experience
sl:owing preconditions for success appear in two more
. pages, 55=57.

Policy Finding No. 4: Govermments concerned with
problems of landlessness should undertake programs
beyond productivity credit and access to education to
achieve institutional reform, especially of land
ownership. Where supplies of land are severely
limited, "marginal" distributions of family garden
plots should be undertaken. (About 5 pages, between
112-117) User: HG.

Policy Finding No. 5: Agricultural research intended
to benefit the rural poor should concentrate on
immediate and direct advantages and involve the
individual groups to be affected. They should be
integrated into the community's educational
activities over time. (One page, 165, followed by
three pages of illustrations drawn from project
experience; approximately five pages follow, giving
guideliness for general application.) User: HG.

Policy Finding No. 6: Guidelines for farmer
participation in productive activities should include
coordination of incentives between collective and
private activities and adjust to crops and
organizational variables. Users: HG, Proj.

3. John M. Cohen, Norman T. Uphoff, Rural Development
Participation: Concepts and Measures for Project
Design, Implementation, and Evaluation, Cornell
University, Rural Development Committee, rbnograph 2
(January, 1977). (315 pages)
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This essay is not intended to convey policy
directions as such, but rather to explore the concept
of participation in light of the existing discussions
and analyses, working toward the production of
information that would be useful for project design,
implementation, and evaluation.

The NASPAA-DPMC Reports .

1. Coralie Bryant, Louise G. White, Elizabeth
Shields, and Therese Borden, Research in Development
Management: Learning About the Effectiveness of
Management Interventions, (May, 1983). (31 pages,
plus notes)

The paper presents a taxonomy of indicators of
outputs, lmpacts, and consequences that might be
applied in evaluating different types of projects.
There are no policy findings or detailed discussions
of government interventions in a specific context.
There are suggestions for maragers concerned with
styles of project appraisal.

2. Morris J. Solomon, Flemming Heegaard, and Kenneth
Yornher, An Action-Training Strategy for Project
Management, (1977). (20 pages)

This paper presents useful guidelines for training
purposes that go beyond pre-fabricated courses and
involve sustained management participation in order
to maximize feedback into operations.

Policy Finding No. 1: Govermnments should evaluate
training by examining changes in effectiveness of
trainee-alumni in planning and executing projects.
(1 page, 3-4) Users: USAID; HG.

Policy Finding No. 2: Governments should build

sustained training capacity by maintaining in-country
teams with mixed skills to develop specific courses..
(1 page, 5=-6) Users: USAID; HG. :

Policy Finding No. 3: Training should include -
project level courses developed with the

collaboration of management. (1 page, 10=11) Useré'
HG. ‘ o

3. Morris J. Solomon, Merlyn H. Kettering, Pierrette
J. Countryman, and Marcus D. Ingle, Promising
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Approaches to Project Management Improvement (1981).
(7 pages, plus appendix describing training projects

in Jamaica, Tanzania, and Indonesia).

This report of a workshop seeks to explain the
"success" of training programs designed with the
concurrence of operating management ("action
training"). It offers guidelines for training rather

than policy findings as such.

4, Guidance System Imprdvement: An _Emerging
Approach for Managing Agricultural and lural
Development (April, 1983). (12 pages)

This paper describes a strategy by which key
actors come tagether to define major tasks of project ,
management in order to improve the group?s consensus
and confidence for subsequent administrative
cooperation.

5. Marvin B. Mandell and Barry Bozeman, with Steven
Lovelace, Toward Guidelines for Conducting R&D on the
Guidance System Improvement Approach (May, 1983).

(85 pages)

Proposed steps for an appraisal procedure that
could be applied to evaluating the "guidance system
improvement approach" described in item #4. There
are no specific recommendations for policy purposes
nor is a research design incorporated in the
discussion of possibilities and pitfalls.

6. Merlyn Kettering, Improved Financial and Program
Management (1982). (12 pages)

A description of steps taksn to improve flnancial
accountability in the Sahel Development Program in
response to serious shortcomings reported by program
audits. The effort includes consultation and
training and includes as well changes in the
organizational procedures and behavior.

7. Marcus G. Ingle, Merlyn Kettering, Plerrette J.
Countryman, Organizational and Conceptual Approach of
Development Project Management Center (1981). (19
pages)

A description of DTMC's approach to technical
assistance and training and management. There are no
specific policy findings. :
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e
8. J. Robert Herr, Project Analysis: Toward an
Integrated Methodology (no date). 3 pages, plus
appendix)

Description of theoretical approaches to -
integrated project analysis incorporating sonial as
well as economic variables.

9. David C. Korten and Norman T. Uphoff,
Bureaucratic Reorientation for Participatory Rural
Develogmenc (November, 1981). (24 pages)

Policy Finding: Governments using bureaucratic
instruments to address problems of the poor should
reorient administrators by adopting the "learning
process" approach by which working groups from the
agencies involved collaborate with research
institutions.

There are approximately four pages devoted to
discussion of elements in this learning process.

10. David C. Korten, The ‘Jorking Group as a
Mechanism for Managing Bureaucratic Reorientation:
Experience From the Philippines (May, 1982). (33
pages)

Description of a practical erxperience ¢f a working
group in the rational irrigation administration of
the Philippines which brought action agency statff
members with consultants under international funding
to study interactions between agency activities and
the berieficiary population. There is no direct
policy finding except for the indication that similar
apptoaches should be undertaken by other agencies,
with international support.

11. George Carner and David C. Korten, People=~
Centered Planning: The USAID Philippines Experience
(March, 1982). (21 pages, plus appendix)

Describes a procedure using the Philippines to
annalyze "survival strategies®™ taken by groups of
poor households in the Philippines, as a means of
assisting the AID mission in developing innovative
approaches to the poor. (Appendix, S pages,
describes survival strategies of landless
agricultural workers.)
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Policy Finding No.: AID missions should undertake
empirical studies of the behavior and needs of target
populations for whom development programs are under
consideration. (1 page, 18-19)

12. David F. Pyle, From Project to Program:
Structural Constraints Associated with Expansion
{June, 1982) (9 pages)

Summary of the administrative changes introduced
by transition from small-scale pilot project to more
substantial interventions, explaining failure of the
project to enter successfully into the expanded
operations it envisaged. No immediate policy
findings.

These findings are summarized in Table 1.

Findings and: Rccommendations

betueen good research and policy-relevant research.; Some of theabest

scholarship contained information that would,change or reinforce R
policies and'behavior. Some or the most plausible recomm*ndations and
apparently operational advice aroce out of intuition. experience, j
‘Judgment, or even ideology rather than a careful appraisal of uell-la
,documented facts,
Imglication for action: Sponsors desiring to develonﬂif‘
a resaarch base for policy should incorporate a -
decision making framework (including the
identification of decision makers whom the

information is supposed to help) in the research'
assignment. :

1b. There i.s no strong correlation between. the natur“ ofﬁthe

research inatitution and the quality of the'research or the policy
relevanoe.‘ Consulting firms like Developm' , ”;“‘ f:" ' :
made important contributions to knouledgelthrough their documentation
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of proJeet experience' universities like Berkeley heve produeed useful
and nonintuitive guidelines for action by investigating institutional
behevior carefully.

Implication for action: Research for policy purposes
should not be assigned on the basis of an antinipated
preference for action on the part of consulting firms
or for theory on the part of universities. Other
considerations like capacity to retain and deploy
high quality personnel and the clarity of the
assigned task or the monitoring of performance are
more likely to produce desirable policy outputs.

¢. It is possible to compare the policy relevance of research
cquueted by different institutions in different fields by imposing an
°?°?f?¥;9f potential decision makers on the published output and
.sﬁre;turing the findings, or even the raw data, in terms of their :
boﬁen%ialutility. Such an exereise should be conduct'.ed independently
of a methodologieal evaluation. however, since some of the clearest »

poliey recommendations may be unsound.

Implication for action: If a sponsor wishes to

improve the policy relevance of research in its
programs, an interim check using some form of
"decision overlay" as both a test and a learning
device can serve as a tool of management for that
purpose. A further implication: sponsois should
always apply such a "decision overlay" with a
parallel "methodological overlay" so that the
researchers are aware that standards of both utility
and soundness are to be applied to their work.

d. The crude measure of utility provided by the "deeision
overlay" dois not capture the full value of research to an operating
aseney. While some of the research results seemed to have no utility

or’ poliey relevance even as background infbrmation-—the University of



Hisoonsin's regional reports, for example-they may be merely a Harmup

exercise intended to position the researohers to perform more useful

funotions.

'Egglication for action: The sponsor should be
patient with iastitutions embarking on research

assignments whose relevance to operations is unclear,
or in fields that have not yet attained a level of
consensus necessary for accumulative data gathering
and interpretation., But the sponsor's responsibility
goes beyond patience (see preceding paragraph).

e. The combining of research with consultancy assignments is
probaﬁlfibeneficial to both activities. Apart from the obvious
.advantages of Maccess" that 1is so. often difficult to achieve in the
social sciences. there are important’oognitive assets to be gained v
when researohers partieipate in an operational situation.;‘This

exercise suggests more about the value to researchers than it“does 5

about the potential advantages gained by operators when the 1onger-;
term ‘and conceptual aspects of their work are being reviewed, Lo

Implication for action: AID should not try to
separate the research from the consulting functions
contractors can provide; it probably should not
always insist upon merging them in the same
institulion, if the resources in personnel, library
facilities, and management are not available,
however. AID should prefer achieving a balance
between the two functions within the same contracting
organization if it is receptive to that combination
of effcrts, but should not expect good performance in-
both of them if the personnel involved are reluctant
or apathetic ahout either the research or the
consulting services,

f. Communicating the results of research to the users most

likely to benefit from them is a task AID can undertake better than
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M‘Q;lres archers themselves. The quality of’the'uritihg‘of’ﬁhese
‘reports vafied from publishable professional style to Jargnn-ridden
.statements, with a certaln amount of popular bureaucratese in between‘
'Ihr *eports themselves are not standardized or preaented with the
Vspecific decision maker in mind, and the policy relevant findings
somet imes had to be teased out of the descriptions. analyses, and
taxonomies and were not immediataly obvious in some cases.

Implication for action: AID should establish a
separate unit (perhaps in the Bureau of Science and
Technology) to disseminate research findings and
current doctrine about subjects where the best
Judgment 13 approaching consensus as to policy
outcomes. Such reports need not be presented
normatively nor as official statements of tae U.S.
govermment, but should be considered a service to
decision makers at all four levels deuscribed in the
overlay developed here., An alternative mechanism for
this purpose would be an independent clearing house
founded by the Agency for purposes of disseminating
the policy impllcations of sponsored research.
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SPECIAL REPORT C

- PROMOTING RESEARCH CONTRIBUTIONS

PROMO . N e

T0 KNOWLEDGE ABOUT HOUSEHOLDS AND WOMEN

pauline E. Peters

1. Intfoduction

A vide range of papers, aéticl&?}fiﬁ&*@dnééééphs‘publiéhed
under nine cooperative agréementsvubré.rgéiéﬁéd"tofdeteﬁmine the
degree to which research ahd applied‘cdhsﬁltins contributed to
professidn#l understanding of the role of households and uémen in the
rural déveiobment process. This report analyzes that contribution
and, further, teeks to demonstrate the way in which more systematic
attention to rural households and gender can contribute to.a fuller
understanding of rural development itsg;(. To this end, the report
also suggestalsuidelineﬁ for promoting @orevapplicd research on the'
roles of households and women in rural deveioﬁment. ¢

" Analyses of rural development have ihereasingly been taking
households as units of analysis because of the central role played by
households in shaping and mediating the decisions of rural inhabitants
in Hésponse to the further integration of rural areas into wider
economic and social structures, amd‘ah acceleraiing process of
livelihood and occupational diversification. Critical to under-
standing this central role is éhg;ﬂé?é}pp@eht of more refined

conceptual andimpﬁhodolcgicgl;m§4§3 §§ii@ﬁéstigating the relations
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within and betweer rural households. Key to this task is a more
sophisticated understanding of gender as a principle of |
differentiation anc¢ -of the ways in which it interacts with otheff
eritical variables. Rurai populations are not homogeneous and it is.
necessary for both research and policy purposes to develop the mbsﬁ
precise means of distinguishing the significant subgroups or
subcategories in any population being investigated or assisted.
Perhaps more than any other cross-cutting topic, conscious attention
to households and gender issues can enhance the relevance of research
emanating from most cooperative agreements.

At present, the topics of housesholds and women genera%ly
receive separate treatment by donor organizations, consultiné; -
agencies, and individual researchers. Thus, at AID and elsewhere,
women are ensconced in a specially defined field of "women in develop=-
ment" whereas households appear as units of analysis and social units
addressed within substantive fields such as rural credit, agricultural
development, off-farm employment, nutrition, and so forth. One of the
unfortunate consequences of this analytical and institutional. separa-
tion has been‘a failure to integrate information on these two topics
sufficiently well either in research or policy recommendations. This
paper suggests points at which such an analytical and methodological
linkags would be fruitful. In addition, it points out ways to rethink
- "houssholds" and "women" as both analytical categories and as targets
fbr'research apd policy. Central to the perspective proposed here is

that "rural households" and "women," whether as categories of analysis
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or as prospactive participants in rural development projects, must' be
consideredfih'relatioh to each otﬁéb;

Theicoopérative agreement researéh output indicates ﬁhat‘
research could be improved through: (1) greater precision in the
selection and use of units of analysis and analytical categories;

(2) greater care in the formation of generalizations; (3) more
attention to the distinction between advocacy and researcli; (4) the
critical need to gc beyond current sterectypes, in particular to
expand the presenﬁ\tbcus on women as a digsadvantaged category and its
y'ébroliary’rationale of considering a focus on women to be merely an
equity issue; (5) a more systematic analysis of household processes
that develops more rigorous theories and methods for investigating
both intra<household and inte;- or supra-household ourganization; and
(6) more precise distinction between gender as a key variable in
differentiating a resea(ch population or program recipient group and
ﬁpman as sooi;l actors within specific social units or groups. The
aim in this proposed redirection 1s'to avoid the present ad hoc manner
of considering gender and households and to achieve a more rigorous
integration of these as analytical categories in our understanding of
the eritical social and economic processes in rural development.

2. Guiding Assumptions and Major Findings

There are two basic organizing :assumptions about women ih'fhé
publications reviewed. First, consideration of women in rural
development- is assumed to be an issue of equity, in that womgn are

seen as constituting a disadvantaged category of rural poor (Eicher
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and Baker, 1982' Ubh&ff, 1979:'Esman and Uphoff, 1982:3,29; Cohen and
Ubhoff. 1977 222. ICRH publications). A common theme is the‘pervasive
structured patterns of differential access. of women end men to
extension advice and,services (Geller, et al., 1980'fStaudt, 1979;
-thte. 1983, Eicher and Baker. 1982, Honadle, et . al.. 1980), credit

| (Charlick, et al., 1983. ICRW). resource control (Charlick,. et al..
19833 Staudt, 1979; ICRW), and land rights (Cohen and Uphoff, 1977).
Uphoff, et al (197%) go on to state that to prevent or preempt such
bias against women is an i{ssue not only of equity but also of
releasing or not repressing the talents and energies of a large
proportion of a country's population.

* The other and related assumptior is that extra-dOmestic'
production aspects of women's activities should take first priOrity in
research and poliay analysis. The emphasis on women's productive
activities and the assumption that women are a disadvantaged category
of producers are reflected in the major conclusions of the studies:

a. labor statistics underestimate women's employment '
especially in the informal sector and women face
particular structural barriers and hindrances to
theii fuller employment;

b. definitions of gainful employment in national labor
statistics underestimate and undervalue women's work
in both domestic and extra-domestic activities;

. Ce wWomen's access to new forms of technology and to

acredit sources is more restricted than that of men's,
a circumstance based not necesszl°ily in purposive
discrimination as in preexisting structures of
resource control, authority, and information which

either generate or exacerbate women's relative
disadvantage;
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"de a8 a result of these, women heads-of-households,

' whether "the women left behind™ by male labor
migrants, urban migrants themselves, or "independent"
farmers and traders with dependents, fall dispro-
portionately into the poorest categories in a range
of countries;

e. legislation designed to protect women's employment
has frequently been based on misguided stereotypes of
women's roles and hence has served paradoxically to
hinder rather than help women;

f. capital-intensive developments in both agricultural
production and processing off-farm activities have
often displaced women's labor;

g. there are benefits and costs to women of their
participation in animation rurale or as
paraprofessionals;

h. the range, variety, and strengths of women's
organizations may be usefully seen as "analogies"
rather than blueprints for project development:

i. current understanding of labor migration
underrepresents the degree to which women migrate
independently of spouse or family.
Within these organizing assumptions the extent ofaooverage |
-variss from detailed syntheses of evidence and reoommendations on
ftemale-headed households, women's formal employment, and their role in
fmigration to a few paragraphs on osrtain aspeots of women's disadm
ivantage relative to men's.
’ The findings point to numerous. research questions and issues .
for policy action and analysis, quite apart from the speoifio
reoommendations that have been«made by authors. ;Even»ahere:theredare-
certain reservations to be made about partioular formulations or‘
frameworks of interpretation, the: sheer raising of the issues and

their discussion help to fill the notable gap in prior rural develop-,

ment literature on issues of women and gender.
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“Insofar as rural households are addressed at all in the
;cooperative agreements, it is in an indirect manner rather than as
?part of 2 systematic discussion.- Authors take the household as a-unit
hof analysis and/or as a presumed unit of production and consumption |
‘without either (1) defining what comprises the unit, or (2) examining
;uhether the household is the appropriate unit of analysis fbr the .f
‘particular questions being addressed. A few authors are even less‘k
precise and use the term householi only as a cohvenient but -
unjustified alternative ‘for farmer or individual or farm. For
example, one report ‘on rural credit includes "Farm Household" in its
}title, yet the survey results appear to refer in practice to replies ‘
by individual respondents. Because the use of the term household is
funexamined, the reader does not know precisely which is th:£referent.
Qnor uhether the patterns of credit use would appear different if
?households as opposed to individuals were sampled.

"3. Issues of Conceptualization

~a. Units of Analysis, Analytical Categories, and Conceptual
Qarity

| The need to be precise both in the choice of units of anal?si:
Pand‘in the justification for that choice as well as in the analytical
,categories that are used cannot be overemphasized. Much research time
and resources are lost through lack of precision, since conclusions
remain. unconvineing or questionable. If conclusions are low in-
explanatori;andfpredictive-value,then‘theralsogéenerate‘poor-

" guidelines for policy.
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Household Structure and Socioeconomic Change. Although
the“houaehold is frequently taken to be a key unit of analysis, recent
» reeeareh has demonstrated the need to take account of both intra-
,fhoueehold relations and inter-household links as part of the research
strategy. Unless we understand household dynamics and the wider
networks in which households are embedded, we cannot fully oomprehendi
: the‘e{fecto on production and welfare of major processes of rural-
_development.} |

| Labor migration, both within rural areae and betueen these
‘and urban centers, is of great significance for many regions. A
’number of the papers reviewed addressed the issue of the effects of
migration on household viability as productive and consumption units. i
Problems of conceptualization arise with reference both to the
appropriate units of analysis and of the key terms used ‘as explanatoryi
concepts. 4 |

3

Thus, conolusiona tnat‘labor migration by adult members of
households inevitably'lends to breakdoun of extended families or to
\y"the weakening of traditional family structure" (ICRW, 1979) can be
ouestioned on both grounds. First, certain cases suggest that far
from labor migration eroding or destroyiug "extended" family groups,
these may be supported or even generated by migratory prooesses since

" labor allocation and patterns of investment are distributed across
households (Lewis, 1981; Peters, 1983a). The relative autonomy of

"nuclear" or conjugal units within theee larger groupings have then to

be- oarefully specified. More preoise understanding of the variable
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effeots of labor migration on different oategonies‘of~rural households

or on different categories of persons (by‘age.‘sex;}class.veto.) is

achieved by more precise speoifioation ofvtne.unitsfof analfsis.
Similarly, conclusions on the ueakening or breakdoun‘of

family structures that are derived from data on changes in patterns of'

‘authhrity between spouses or betueen generations are questionable.,- -
This is because the definition of the ksy conoepts is far too loose-
they remain evocatiye rather than specified. When is a change in
domestic organization or a shift in the behavional patterns of spouses
a "change” and when a "weakening?" How "ttaditional" are family typesﬁf
that historical‘svidenoo often show3‘to be products of colonial or f'
post-ooloniai‘polioies on location or settlement? "Family" is' |
particularly slippery as a term and is often taken‘to refenr without
specifioation; to a nuclear unit of husband, wife, and children, units
which also include other relatives and non-relatives, extended kin

groups and networks, resource-owning groups, and so on.

Women's Marginality, Women's Autonomy. A similar loss in

ranalytioal power from the use of conceptually fuzzy categories is seen )
ﬂin the use of "marginality" and "autonomy" to describe the efforts of
vsocio-economic change on women and on households. These concepts tend
to remain very general and imprecise in use, with more emotive than
analytic force and hence preempt conclusion rather than facilitate
analysis to reach a conclusion based on demonstrated evidence,

For example, an interesting and important discussion of

rsome of the negative effeots onhwomenqof development prooesses remains
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opaque beoause the maJor explanatory concept used, "marginalization,
‘appears to combine three separable sets of oiroumstances (Staudt,
‘1979)'[ These are the struotural marginality of women in fbrmal labor
,markets insofar as nunbers employed. wage levels, oonditions of entry,
promotion prospeots, and S0 forth are oonoerned; the.devaluing of
‘domestio work as householdss are'ineorporated'into‘oash economies
hased'inoreasingly'oniwage~labor3 anduthe‘oontradiotory processes of
women beirg foroed on the one hand into the 1abor market by deolining
levels of agrioultural produotion and on the other being withdrawn
from*extra-domestio uork‘as inoome and/or rank increase. Had the
discussion not only distinguished these processes rather than
collapsing them into ‘the one concept of "marginalization," but also )
speoified more oarefully regional and class differenoes, the points
oould have been made more prerisely and foreefully.

It is olearly important to learn whether and in what
.manner partioular prooesses of ohange undermine existing strategies of
,livelihood or relations of authority. or to ;hat degree the oon-

straints on the produotion, oonsumption, and investment aotivities of

'diffirent eategories of rural people are tightened or not. Horeover,
‘muoh empirical evidenoe has demonstrated that oertain eategories of
vuomen are partioularly likely to suffer the more negative oharacter-
istics of ohange.' Nevertheless, the ourrent uses of marginality and |
autonomy tend to result in oiroular reasoning or sterile debate and
require much greater preoision and'refinement.» A topology of rural

housasholds based onvan‘assessment of the relative autonomy of uivesf
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‘vis a vis husbands (Staudt. 1979). ﬂor example, fails ‘to provide
categories of households’ that are discrete and hence appropriate units.
’4for analysis or subjects of policy or. program. Similarly, the
'important point that women who migrate do so as wives depends upon
whether the uomen are: identified as autonomous or dependent (ICRW, '
‘1979). Greater conceptual precision and thereby greater foroe to the
fconclusions could have been achieved by distinguishing more carefully
between a migrant's motives and his/her structural position within a
domestic or family group, and among different dimensions of dependence ‘
on or independence from different categories of persons.

b. Overgeneralized conclusions ”

A problem that is particularly apparent in- the more synthetic
1papers, which attempt the important task of drawing together large
bodies of research reports or. government statistios, is to generalize
=too quickly from a limited set of data. The limitation involved may
be that of regional coverage, time span, validity of data deriving
from the manner of collection, the types of inference drawn, and so}
’on. For example, the broad statement that. "migration leads to the
' dissolution of patrilocal, patrilineal families and to the emergence
_:of mixed or nuclear families," is supported by evidence from only oneij
‘country (ICRW, 1979.123). Similarly, general statements that a |
particular form of social organization (such as a family) has broken
wdoun are often made with reference to a synchronic data base even .
mthough the statement is essentially claiming a temporal base.’ Ihat

;;is, perceptions of 'strain' or 'conflict' within households or



329, . _Households and Women

families are taken to be products of the particular changes posited as
the breakdoun of former struotures., !et without evidenoe of the
presenoe'andvduality of strain and oonfliot before said ohanges took

: plaoe. one is hard pressed to prove that the latter produoe the

” former.

Advooaoy and Researoh

A final problem of oonoeptualization is that at times,

| authors insuffioiently distinguish;letueen statements based on
‘uadvooaoy and those purporting to be statements of researoh findings.
= This tends to be assooiated with the use of underspeoified concepts
and overgeneral eonolusions. For example, evidenoe of certain
negative consequences of development prooesses for particular

categories of women or of households is taken to justify statements

about general disadvantage. There is substantial evidenoe that

desoribes the strain on the labor time of uomen whose husbands and
'elose male relatives migrate leaving themxwith ‘a "double burden" of
:.Hork. and the tension between a uoman's having to exert managerial

| deeisions in her husband's absenoe and maintaining the authority
relation betueen spouses. In seeking to place such evidenoe before,
those responsible for polioy formation and implementation. the

' temptation to overdraw the negative aspects and ignore or underplay
the benefioial or neutral is often strong.u !et olearly, not all women
nor all "female-headed households" are severely disadvantaged. Where
the discussion more earefully links general statements with evidence

,,,,,

from particular’ areas/oases and provides a more nuaneed and compre-
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heneiye treatement, the conclusions and policy recommendations gain in"
oonViotion. An advocacy stance per se does not entail feulty cON=
ceptualization or questionable inferences from unspecified data.
Careful fonmulation and generalization can only aid edvooacy in that

‘ the'iseues are first more rigorously delineated andfexpleined; end
seoondly can lead to more appropriate policy pfojeot’fofnetion;d\7

4. Gaps in Knowledge and New Directions

a. The Household as Unit of Analysis |

It was pointed out in Section I that a number of authors in
the cooperative agreements have taken the household to be the beoio o
production and consumption unit in rural areas, a convention that has
been long established in related fielde of peasant studiee, sooial
economic history, and rural snoiology. :The foous on the houeehold by
rural development analysts is rnot erbitnary but is a considered

response to an earlier focus in agrioultural researoh and economic

analysis of rural development on the 1ndividualufarmer. Investigation
and knowledge of the constraints within whioh rural people gain their
livelihood heve been greatly advenoed by studies of deoisions and
ellooetione (see. for example, the review by Eicher and Baker, 1982).
;The pertioularly critical leap 1n recent analysis and methodology has
been from considering one activity or . op per household production/
consumption unit to attempting to understand the multiple activities
and strategies of household units. Farming systems research
approaches are the cleereet example, although advances in under=-

standing and, hopefully. polioy 1mplioations. are being aohieved with
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regard tohruralﬁfinancial marketsy(Bouman,‘1981 Ohio State, 1981) and

misratorvva_, 3. (Roe and Fortnann, :1982)
The next oritioaI 1eap is to reeognize ‘that the household: is‘
5not a. black box nor a totally bounded unit; that ‘the relations within.‘
fthe household and between households require analysis in order to
;undurstandtthe activities of the household per se. Just as assuming
Lthat an individual farmer is the primary unit of analysis has proven.
.in numerous uaya to distort or mask the prooesses to be explained, soj;
'may an unqualified assumption of the farning household or family as
the sole unit of analysis. ‘The dimensions of" this qualifieation are
intra-household and inter- or. supra-household relations.‘
Intra-Household Analzsis. Insofar as intra-household
relatioos are concerned, a major problem in studies taking the
household as the primary unit of analysis has been to assume that it
is a Joint decision unit, and that, henoe, internal transfers are |
éeither irrelevant or assumed to be automatic and friotionless.” One
istudy of a rural area in Jamaica, for example, claims to be based on a
i!household" survey. Examining the methodology section, however, the
~reader learns that the data were elicited from "farmers" interviewed
‘in an "aceidental® sample and that -the respondents.lwho were in most’
fcaaes heads of households or heads' spouses, knew "the affairs of the
1untire household" (Goldsmith and Blustain, 1980). Such a- statement
lrequires substantiating evidence. Much evidence already available in
the literature suggests that information froe: one member of the
household is rarely equivalent to valid information on "the entire

household."”
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Recent research indicates that memoers o: nousenolcs
gfrequently have different preferences or strategies. lhe particular
Vfipatterns of activities attributed to households are in fact the

l’outcomes of prior adjustments anong these different sets of
preferences. There are imolications of these findings fbr both theory
and method.» As far as data collection and analysis are. concerned,
infbrmation.must be collected for individuals as well as for social
.aggregates such as households (cf. Rosenberg and Rosenberg. 1979).:*

A maJor criterion for investigating the critical
differences among ‘household members' sources of income, expenditure
patterns, labor allocation profiles, and 8o forth is gender. Thus,i
one report argues that to ignore the strategies of individual women.
and men within households is to misconstrue the reasons for and i
effects of migratory moves (ICRW, 1979).‘

In most of the papers reviewed however, there is no
explicit awareness of the importance of_intra-household relations tc
,many issues of rural development. Even vhen authors cauticn against
‘ assuming the household to be a hcmogeneous, undifferentiated unit or f
‘, the information from the. househcld head or any single member to be |
equivalent A information from all members (Uphcff, et al., 1979 9“o
122), such comments remain ad hoc and unintegrated into the analytical
frameuork. The authors of an important paper_on,developing;farming"
systems research, for example, take the farm household as the kevaunit
of analysis, They suggest possible complications when they refer

twice to the possible presence of "multiple deecision makers" within
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households and onoe to the signifioant links between different

subgroups of households., !et in both instanoes these important .
qualifioations to a oentral assumption are relegated to footnotes and
ire not discussed in the text (Gilbert, et al., 1980:6n1; 13n1. 4Tn2).
- Over the past decade, a large amount of empirical evidence.
on . intra<household differences in patterns of labor allocation,‘
souhoes?of inoome and preferred expenditures and inVestments has been .
produoed. Some of this is refleoted in the _cooperative agreements
(espeoially ICRW° Cornell, Eioher and Baker. 1982). There have also
' been substantial advanoes n the theoretical and conceptual frameuorks
for urlderstanding domestic organization and its links with wider
social,keoonomic, and political structures. The development of
bargaining models by economists in response to the work of the "new
household‘economics"’and other sooial scientific models of bargaining;
decision waking, negotiation, and social exohange are examples of .
attempts to devise conoepts and methods to deal systemstioally and
rigorously with both intra-household relations and transfers betueen
domestic units.

It is to be hoped that the "intimations" of these issues
in the oooperative agreements reviewed uill be folloued up with more
' systemat:lo and fooused work that will build on the theoretioal
advanoes being made.

Supra-household Analysis. The same care required_in
approaohing the internal organization of households has tofbeff‘}

exercised in relation to their boundaries, that is, to inter= or
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‘supra-household linkages. Roe and Fortmann (1982), for example,
provide a very useful discussion of the problems that may face
researchers when they assume that production and consumption, or all
major decisions and transfers, take place within one discrete domestic
unit or household. Using evidence from Botswana where these specific
issues have been most effectively engaged, they explain how, iIn a
system of agricultural production that is based on seasonal mdbility
and on a combination of crop production, husbandry, and off-farm
employment, "the" Lousehold may be divided into two, thre;. or more
units at certain times or far certain functions. While the particular
seasonal and other movements in Bot:swana have in a sense forced thii
comprehension of the permeability of household bcocundaries, it 1s to be
hoped that this well-documented example® will help analysts and
researchers in other areas of the third world to look extrenely
carefully at the units of analysis that, only too often, either are
taken for gran@ed, or seem "obvious" from a particular perspective..

On; paper (Eicher and Baker, 1982) notes some parallel
work being done by Franco-phone researchers on the assumption that
there 1is one "exploitation agricole™ (approximately equivalent to
maral household). These researchers have been developing a more

sophisticated methodology that seeks to distinguish for any particﬁiar

*There is a large body of research data available on these issues
for Botswana (see, for example, Alverson, 1979; Cooper, 1979; Kerven,
1979; Mahoney, 1977; Peters, 1983a, 1983b), as well as far other parts
of southeru Africa (see especially Murray, 1981; Spiegel, 1980).



335 'Households and Women'

rural area the most significant unite of production. of oonsumption,‘f~

i FR

and of investment, unite uhoee bonndariee do not neoessarily ooinoide.,

In sum, then, Just ae t;king the household as the site of
the "joint"® preferences or utilitiee of household members can be very
misleading, so can the failure to set any particular domestic unit
within larger netuorks‘of interaction. The MSU literature on farming
systems research stresses the. importance of placing the fhrming
household within its social, economic, and political context in order
to grasp the dynamics of any "farming system."” Authors also reoognize
the problem inherent in any systems model of setting,boundariee to the
analysis. By their nature, systems models tend to become octopuses.
Nevertlieless, there are certain interoonneotione or linkages that are
ocritical to understanding farming systems. One set is those between
domeetio units or farming househnolds. This may be quiokly'demon-
etratedi A key task of FSR is to establish "recommendation donaine."
that ie, those categories of farming households that ehareteuffioientﬁﬁ
characteristics to constitute a relatively discrete subgroupnfor
-extension advice, technological innovation, etc. Thus the perception
of significant links between eu'bgroups should not be releg2ted to a
footnote but incorporated into the analysis.

If the prohiee of farming systems research (and its
untitled correlate, ruraljsyetemo research) is to be realized, theee}
appended insights must be rendered an integral part of the conceptual
and methodological apporatue of enquiry. For example, in a plough

agriculturzl system, such as those in parts of Africa, households
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without oxen and those with, say, more than ten oxen constitute two
separable "recommendation domains." !et”the links between them, in
terms of exchanges of labor against plough services, or labor against
a share of the harvest, will be critical to underetanding how the
system operates, and thus, the significant parameters of lndividual
farmers' activities. Since determinants of labor and other resource
allocation also derive from the composition and organlzation,of
domestic units, the methods for investigating such a dynamic must
include inquiry into inter-household transfers as well as intra-
. household allocative decisions.
b. Going Beyond the Conventional Stereotypes
The policy relevance of houeehold and gender issues would be
enhanced by redirecting research in the following ways:
1) To explore the significance of gender for certain
rural development processes without equating.
"women” with disadvantage and poverty;
2) To expand the focus in any enquiry into the
effects of rural development on different
categorias of women or households beyond
. production per se;
3) To distinguish more precisely between gender as a
key variable in differentiating a research
population or program recipient group and women as
social actors within specific social units or
groups.
1) Beyond Marginalization. First, attention to gender
leeuee should be expanded beyond women as disadvantaged and. poor.

While much of the research and policy aotlon ln rural development have

been oonoerned witk the rural poor, male and female, it is;etriking

i



how the category "women" in the literature on development ia taken

ipso facto to mean poor and. disadvantaged. 41g s;almost beoomefa

litany or, less eloquently, a kn.< Jerk reaction.» Ihia is not to deny
that much useful work has been produced from this perspective; the
ICRW corpus and some of the Cornell publications are examples.
Nevertheless, the presunt emphasis on "disadvantaged women" is too
narrowly defined and the obsession with "female-headed households" and
typologies of households has resulted in diminishing returns to that

J‘model of inquiry (cf. Peters, 1938b). Horeover. a researoh or polioy

: focua on women only as an equity issue encourages a tendency to "add

on" consideration of distinctions based on gender rather than to
incorpeorate them into the analytical framework for understanding
socio-economic change. In turn, this lack of incorporation or of a
systematic analysis of gender entails a loss in explanatory powerfand
policy relevance, -
To suggest that research non needs to consider other
categories of women than the "needy" is not to say that poor women,
who face more numerous and less tractable constraints than poor men,
should cease to be a focus of research and policy. It is to svggest,
rather, that to retzin such an undifferentiated category of women is
to obscure many of the questions that rural development specialists
are asking. For example, not all wives of migrant laborers in all
countries are "left behind™ with only increasing burdens. Some use
the remittances to improve their crop production, invest in cattle or

tree cropJ, or start a small business. These categories of women need
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ﬁo“be‘iuvestigated not only fdr analyzing pattern# of 1ncoq§rtr§h3fer.
investment, or oredit exchanges. In addition, infbrmatioh'osthe
better-off categories of women and households is needed to ansuéb
questions about the poorer categories., This is because it 13 the ;
relationships among social categories and social groups that are the :
keys to understanding the dynamics of rural production and social
differentiation. As stated above, pa;tgrps‘of labor allocation or of
1ncoﬁe flows are determined both by houéehbld orﬁanizatidn and b§
relations between households. The processes of the generation,
maintenance, and transformation of certain categories of needy women
or of certain type;\of asset-poor households will be diacerhed not by
a myopic focus on one category of women or one type of household but |
by an understandipg of the wider system within_whichkthqse_are’~"
encapsulated. -

‘Such a shift in focus would ‘help avoid”sdﬁé of the
overgeneralized statements discussed earlier, such as the proposition
' that new technologies in combination with "cultural uonstrainta“ have
‘undermined women's economic autonomy and have left them iqcreas;ngly
yfpoﬁerlessn (Honadle, et al.:122) There grqurtainlye;ﬁmplqs‘of
women's labor being displaced by‘introduced technology and ﬁéfé;;
seriously, their rights to land being jeopardized or lost. Andidhr}
understanding of these consequences is far from adequate. Ngvertﬁééi
less, the current reality is neither as anemittingly grim as - |
"increasing powerlessness" suggests, nor does it appear to be

following in as unilinear a trajectory. An excellent papqr §ngg9¢en's
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assooiations (Haroh and Taqqu, 1982) indicates a ‘much greater variety
of experienoe as well as a far more nuanced analysis that is, in fact,
Jmore typical of research on' uomen and gender outside the development
literature. Practitioners and researchers in development have models
from which to learn.

Similarly, to infer from the negative effects[ofl

~various ohanges on oertain categories of women that women'areﬂgoing to

vmiss out en masse in the prooess of institutionalization (Gellar, et

'81-, 1980, Staudt, 1979) s overly simple and based on an- expectation
Go"of neat, black/uhite outcomes rather than the more usual shades of
grey. for example, data by Fbrtmann (1980) and other data provided by
Gellar, et al. demonstrate thatpone should probably expect both gains‘
and losses, instances of conflict and'oooperation from any change,
directed or otherwise. Both dimensions need analysis. Not'enough7
attention has been given to the uneven, often contradictory effects of
d/various avents (the introduotion of a new prooessing machine or a >
.;‘oredit system) and processes (migration. commercialization orp""y
livestock) on the lives of women and men and on the compositionyandi

organization of domestic and other social units.

11) Domestic and Extra-Domestic Produation. Some,ofv
tthe problems noted in current interpretations of "women in develop-
- ment" result from limiting the relevance of differences of sex to the
'sexual division of labor and of defining the latter very narrowly.

For example, analytic attention to gender is often Jjustified by
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:stating that uomen play important roles in the produotion and

marketing of food. Apart from the faot that this applies only to some
areas of the third world, attention to the sexual division of labor is
required not only because of women's speoifio responsibilities suoh as

being;ffod produoers, It is also required in order to eomprehend the .

idynamiosw f’household allooation of labor and other resourees and
:Jhenoe the oyolieal/seasonal ehanges in the demand and supply of labor,
and in. patterns of income, corsumption, and investment.

| In general, there is an overemphasis on the produetion'
faspeotkof women's aotivities to the detriment ofvother'dimensionsaoi‘
women's experienoe in the development proeess.w This emphasis
represents a needed response to the overeonoentration on women as
‘reproduoers of ohildren and as home maintenanoe workers. Neverthe- '
less, it is important that one not allow a further imbalanoe to be
oreated. Thus, the Jural or legal aspects of the partioular eiroum-
stances of categories of women require closer attention, often gg;_gg.
Voften in assooiation with questions about produotion.; Claims on
tproperty and various resouroes, rights and obligations of oonjugal
§ arrangements, the disposition of inoome, inheritanoe, and suocession
‘ rules and praotiees are examples.. That oloser attention is warranted
to women's assooiations is seen in the paper by March and Taqqu (1982)
and in the questions raised by vriters on rural credit systems (Ohio

State) and farming systems researoh (Hiohigan State).



Hore_work is also needed on the relation of
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process as this relates toiwomen and gender.h°Fbr example, a number of o

the papers revieuedl‘ fer to;,ideology" Hith respeot to authority

é#relations within the vousehold, to gender relations in different

RN

3°°ietieso to preconoeptions of projeet designers. and so on (e.g;ijf

Uphoff. et al;.11979. Staudt,.1979. ICRW- thte.,1982) but with very

little systematie diseussion of this dimension of ehange and

development.v Hith respeot~t rthese”issues5 the development-oriented

researeh oould benerit enormously frd tuo bodies of literature‘z the

eross-diseiplinary feminist debate on the eonstitution and ideology of

the household and the anthr”pologieal literature on domestie social

organization, kinshipffnd gender roles.' These not only address the ‘

issues of the houkeholdfbut are also engaged in a sophistieated

‘I
it
'I

diseussion of ideology and;systems of meaning. Two partieular areas

. * -

in the analysis offsexﬁroles and uomen in referenee to the developmentf

proeess, whieh demand both eareful empirieal investigation and nuaneedv
: analysis of ideologieal and eultural eategories. are the system of .

national aeeounts andftheFdefinition and measurements of gainful

| employment (Eieher” ndﬁBaker ‘1982, ICRH. 1980, ef. Beneria, 1981) and

a related topie. the analysis of the "domestie" work and roles of
ﬂ Homen and the relation betueen sooial reproduetion and produotion.

. 8Both literatures are now so large that it is rather invidious to
mention only a few; nevertheless, exzmples are Stolcke (1981); Morris
(1981): Ortner and Whitehead (1981); and Guyer (1981).
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111) Gender as a Critical Variable. A more productive
research fbcua on women and households with the aim of providing
pclicy-relevant findings depends on a clearer and more preciae dis-
-tinction between gender as a principle of difterentiation and uomen
holding specific rolea in particular social unita. Reaearch and
project reporta in the cooperative agreementa and elseuhere demon-
strate that ‘the organization of key aocial unita. such as houaeholds,
labor groupa, credit aaaociationa, reaidential groupa, and so on, is
an important component of analyaia. They alao demonatrate that as a
°category, female tarmers. temale heada of houaeholda, women tradera.
and ‘30 forth, often face specifiable aeta of conditions that differ
significantly from thoae of male farmera/heada/traders. It is
necessary, then;vthat tne analytical frameworks to investigate and
guide rural development incorporate gender: (1) as’one of the
critical variables differentiating rural populaticna, and (2)‘aa one
axis in investigating household organization.;

These points may be brieflyeilluatrated,witn'examples
from the cooperative agreements reviewed'

a) Agricultural development' Stavis (1979) notes that
technology requiring high labor units per land area benefits "smaller
farmers. But clearly, this is only if the tarmer can mobilize
aufficient labor. a condition that does not apply to all small
farmers. In particular, empirical evidence from various parta of thew
ucrld suggeata that certain categories of small uomen farmers face |

significantly different labor profiles than male farmers. Elaewhere‘
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in his report Stavis cites Staudt's research finding that uomen

farmers frequently receive less extension aid than males do. !et

because he citesi his ad hoc and does not systematically incorporate

gender as a critioal variable, other conclusions, like that cited
; here, remain open to question.i

As a second example, papers on farming systems research,
illustrate the need to distinguish between "gender" and "women" as
well as the uays in which they are related in research.. The deter-
mination of whether single trait or packages of praotices ought to be :
employed in agricultural innovation (Gilbert, et al., 1980.53) needs
to take account of gender since often tasks in.a crop cvcle or in
livestock are sex-linked, and thus the allocation of labor may be
significantly different fbr each sex (as well as fbr different age
groups or different levels of asset ownership).

It is particularly important to stress that gender as a
variable that differentiates a research or program population must '
always be seen in relation to the particular social units (households,%
,family, kin group, residential group, etc.) that mediate uomen's : |
: access;to resources or authority. lhus, in farming systems,
| researchers might discern that women farmers as a category face
partioular sets of opportunities and constraints that differ from
those of men. These Homen farmers or subgroups among them might thusﬂ
constitute a partioular "recommendation domain. ' But the significance~
of gender as a principle of differentiation must be assessed by .

investigating the particular roles played by women within specified
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social units such as the household. The results would then be
‘recommendation domains comprising women farmers within households with
a specific set of characteristics (based on number of cattle, crop
mix, income level, etc.), or households at different levels of assets
and with different ratios of adult male to feuale labor.

b) Rural Credit. No attention is given in any of the
}papers on rural tinanciel markets to the particular significance of
RFM to and for rural women. Yet Bouman's paper, which presents
empirical studies of credit associations, documents the central role
that women play in informal credit systems. While all the authors
writing on RFM recognize and discuss the ways in which smaller or
tpoorer tarnere have faced greatar costs than bigger or richer :armers
‘uith,reeoect°to:£brmal credit institutions, no Similarlettention is
peiq{to;the'likelihood of a similar pattern for‘uonen. The ICRW paper
on'credit provides evidence to suggest this is‘so. The ICRW team also
recommends that special institutions and procedures are neeced to
iuprove women's access to sources of credit and savings, butfthat‘this
must be done within the context of prcuoting viable financial merkets.y
-tThus, while the arguments of the new direction" in thinking about |
rural credit are plausible. the particular ways in which one uould
seek (1) further understanding of RFM, and (2) a shift in emphasis
from specific interventions in the form of credit programs are not
spelled out. It would seem, however, to require: (1) greater
attention to inter-household credit-debt relotions and the ways in

‘which households and inter,hou:enolc networks are tied into suore-
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local systems of exchange: (2) 1nvestigation, as yet undone, of the

intra=household differences in credit-debt relations,.uhich will

provide information not only on household dynamics in this regard but

also on significant differences between men and women as savers and

borrowers; (3) consideration that some categories of producerf auch‘da

women traders or farmers might still require targeted programsl’ w
5. Conclusion

There are two major modes of analysis in rural development
vhere women and householda‘are aignificant categories, One is where
there is policy interest in how certain categoriea4of women or of
household are faring in particular projects or policy interventions or
‘in general processes of economic development. Second is where the
interest in analyzing specific processes or patterns of relations (as
in credit exchanges, labor allocation, income transfers, expenditure
patterns) necessitates (a) taking gender as a key variable in differ-
entiating a population (along with age, marital status, asset level,
etc.) and/or (b) investigating relations both within and between
household units.

In neither of these modes (each of which has an enormous range'
of poésible applications) can "women" or "households" be taken as
undifferentiated categories or units, Equally, this formulation
underlines the fact that these two "topica" (women, households) are
better seen as dimensions and that their proper investigation requires
an integrated framework of analysis. Questions about the flows of i

labor or of income, or about information or credit networks, can ﬁ:
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‘rarely be ansuered by aggregate tigures alone but require inquiry into

foategories ineluding women.

Equally, it is partioularly important not to eonfuse

these two

;dimensions of an inquiry into the produetio_. eonsumptioi. and invest-];
‘3ment proeesses ot rural development. Hany or the shortoomings in
‘researeh and poliey statements about women and households-the Q;ﬂ
'unsubstantiated overgeneralized eonolusions. impreoise explanatory
‘!eoneepts. or undetermined units of analysis-derive from ‘an insuffi;
oiently precise distinction made between analytical eategories and
soeial groups or eategories. and a persistent slippage from one to the B
ﬁother. Partieular findings abont speoifie groups or eategories of |
;Lpopulations are taken to demonstrate something about the general
:;parameters that distinguish populations. Many of the general state-
‘;ments about "women® (eonoerning disadvantage, marginalization.

; autonomy. and so forth) are not tenable without qualification

precisely because data on particular eategories of women and house- l‘

holds are taken to say something about "women" in general. Often. >

fdisoussion moves back and forth between referenees to partioular |

A

eategories of women and those to "uomen" so that it is not olear;whiel

' is the rererent and what is the substantiating evidence PGQUiPedc{:T:‘
Papers in the cooperative agreements reviewed have provided

more "hints" than systematic analysis in this aim to inoorporate

‘ sender and household organization into analysis. Nevertheless. the

r points disoussed in this report suggest that - there are bridges being
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built to some of the literature on these issues that ‘exists outside

suggests that there is a new understanding of rurnl development thal
implies greater concern uith more careful speeifioation of and
‘investigation into household and inter-household processes. This
'understanding may be stated in a brief uord. it is systemic. The
frequent recourse to speaking of systems-farming systems research,
rural oredit/finanoial systems, labor migration systens—«is not
arbitrary. The shifts from basing analysis on the individual farmer
to one on rural households and from single to multiple aotivities and
strategies that have already been noted, are part of a more general
approach that seeks to understand the activities of farmers,uithin a
total context that includes the domestic organization ofsfarming,
local organization, and national and internationalfpolioy frames.
Eicher and Baker's exoellent summary (1982) of signifioant uork in
“rural development is a good example of the attempt to break away from
v sterile and dootrinaire theoretioal eonfrontations and move towards a
fruitful synthesis of politioal eoonomio analysis and mioro-eeonomio
‘ianalysis of individual behavior.‘
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RECOMMENDED GUIDELINES

Greater conceptual clarity is required to improve research

methodology and to enable more precise conclusions and actionable

findings to be drawn.

Particular care has to be exercised in generalizing from one case
or data from one area, from a single or an undifferentiated

category of population, and from inapproprizte data bases.

A more rigorous distinction is needed between reporting research
findings on gender-related issues and making a statement of
advocacy. Care should be taken that th2 pressures of advecacy
not lead to highly selective presentation of evidence such tnaé
only the negative effects of change are reported, neglecting the

posifive, neutral, or contradictory effects.

Imprecise specification of the units of analysis undermines the
force of many conclusions presented. Particular care is required
with "household"™ because it is used as a "lay" as well as a

"technical™ term.

An assumption that the household is necessarily a site of joint

preferences or utilities has been seriously questioned in recent
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research; hence, the issue should be carefqlly treated in future

research.

Farming systems research and other research frameworks for

- insestigating the production, consumption, and investment

8)

9)

"~ activities of rural populations need to integrate information on

multiple decision makers within households and on inter<household

networks into their analytical and methodological techniques.

Particular productive regimes where multiple strategies of
livelihood are the rule have led to insightful discussion of the
permeability of household boundaries. Now, this type of under-

standing needs to be systematized and applied tv other cases.

While poor or needy women and households must. continue to be foeci

of research and action, researchers and practitioners should not

equate womer. with disadvantage. Different categories of women at
all socio-economic levels need investigating if a fuller analysis

,

of development is to be achieved.

Similarly, the focus of any inquiry into the effects of rural

development on different categories of women or households must

. be expanded béyond production.
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Research on rural development will benefit from a more précise

| distinction between gender as a key principle of differgnfiation

{}and women as social actors within specific social units.

Emphasis is placed on the 1ncorporation of gender and: ot 1ntra-
“‘and inter-household relations into analysis. Both the

f 1ntegration of gender as a significant variable and the more

precise assessment of the key units of production, consumption,
and investment are best seen not as separate "topies" in the
analySis of rural development processes and policy, but as
essential components in an integrated, structural framework of

analysis.
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