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PREFACE

From 1978 to 1984, Development Alternatives, Inc. {DAI) and
the Research Triangle Institute {RTI) carried out field work
aimed at using development administration and organizational
development skills to improve the implementation of 24 integrated
rural development projects in Asia, Africa, Latin America, and
the Caribbean.[1l] This volume builds on the field regorts,
working papers, and published articles generated from that field
wWork. The central foundation for the conclusions rests on
experience with these projects.

Selection of the projects was not based on a rigorous
sample design, although a conscious attempt- was made to develop
recurring work with a set of projects that was representaiive in
terms of location, size, scope, substance, and stage of
implementation. Other factors affecting the choice of sites
included demand from the field for management- and organization-
related technical assistance, the interests of the DAI and RTI
profesional staff who were involved, and the expected
significance of the proposed field work.

Our mandate was to combine engagement with reflection,
providing direct assistance to the field while gleaning lessons
that could be generalized from the field experience. In a sense,
our task was research, but it quickly became apparent that we
would have difficulty obtaining invitations to visit project
sites just to study how work was organized and managed.

Since no lessons could be examined without field access, the
first task was to get on site and demonstrate that the
application of development administration and organizational
development skills could be helpful. As a result, the overlay of
a rigorous rese:rch design on barely comparable work assignments
was discarded. .hat approach was seen as a .arrier both to field
accesss and to learning since questions of how to quantify
Predetermined variables could easily dominate questions of how to
solve real problems and how to identify important dimensions that
lay outside initial hypotheses.

In the first year of the field work, the emphasis was there-
fore on access to and observation of a range of integrated rural
development projects in several countries that could lead to
multiple follow-up visits.

Subsequently, the focus moved to providing recurrent
assistance in accordance with scopes of work jointly developed by
field project staff and proposed DAI/RTI teams.

Assignments ranged from policy or sector studies (in
Botswana, Egypt, and Thailand) to assistance in the design of an
information system (in Nepal), to conducting a six-month pilot
project in decentralized pianning and managemeat (in Egypt), to
direct assistance in improving field management (in Jamaica,
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Liberia, Niger, and the Philippines), to assessing and improving
implementation strategies (in Cameroon, Ecuador, Pakistan,
Indonesia, Sudan, Tanzania, and Thailand) to program organization
and design (in Panama, Ecuador, Cameroon, and Pakistan).
Altogether, the tield work included most dimensions of
organization and management, The wide range of country
situations underscored the diversity of development environments
while illustrating how often a few intractable problems tend to
reappear.

By 1980, the demand for field Aassistance was so great that
all requests could not be met. Resources were then concentrated
to allow multiple visits to 1 select group of field efforts.
These efforts were chosen to represent the range of
Organizational strategies in integrated rural development, but
the emphasis was still on field assistance, combined with an
unobtrusive attempt to develop comparative knowledge.

More than 40 staff members of DAI and RTI carried out field
WOrk, using multidisciplinary teams on short-term visits to a
project site. Multiple visits provided ccntinuity and enabled the
visitors to see how their contributions supported local efforts
over time, The team was depicted as part of the overall
management effort--the equivalent of adding an outside task force
Lo assist the field staff to accomplish their objectives.
Researcn was not emphasized. Instead, the intent was to forge
informal links and build a shared commitment to nelping the field
staff deal with their own problems, as they perceived them. As a
result, the short-term teams gained a deep appreciation for the
context in which project implementers operate. Indeed, one
result of this practice was to question the common modes of
applying technical assistance.

An attempt was also made to have members of short-term teams
share their experiences with other teams and with field staff.
In fact, team mempers were made familiar with the common problems
@¢ssoclated with implementation so that parallel data and
experiences could pe brought to bear on the issues at hand.[2]
This approach also helped to mold field visits as joint learning
missions rather than merely as technology transfer efforts,

Although tnis work Degan ia 1978, the staff, including the
authors, had other experience in both short- and long-term
development assistance, much of it with the same projects or in
the same areas, as the immediate field experiences reported nere.
As a result, this book incorporates a wider range oif documented
and undocumented €xperience. Discussion of the Lilongwe and
Karonga projects in Malawil, for example, i3 based on one author's
experience tnere in 1967-1970, as well as subsequent trips in
1980 and 1982. But the importance of ths lessons to the toplc at
hand dictated that these projects be included. Similarly, the
other author worked with the Provincial Area Development Program
In Indonesia over a Slx-year period. Only & portion of that work
was funded under the study reported here, but thne lessons of
broader involvement with the project are, of course, included in
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the observations., A review of 21 United Ctates Agency for
International Development-assisted projects(3] plus an extensive
review of the management literaturel[4] also supplemented the
field work and prcvided an extended data base for this
discussion, Appendix A to this report lists the projects aad
the nature of field work performed tor each of them and Appendlx
B comprises an overview of the characteristics of the projects
examined in the review cited above.

Because the field work was designed to respond to field
needs, no pre-established rescarch design was applied across the
range of prcjects visited or otherwise imposed on the information
base of this book. But this fact should not cause its
conclusions to be dismissed as based on poor evidence, An
understanding of implementation dyvnamics requires access to
information about informal management practices that 1s acquired

only through direct engagement over time. Thus, personal
familiarity with the flow of events led to a cholice of
illustrations welghted toward the authors' direct experiecnce.

But thoese anccdotes are used to illustrate polnts that the
authors and their colleagues found applicable in a wide range of
settings.

The relationships found between mancgement practices or
organizational relationships, on the one hand, and project or
program outcomes, on the other, are not expressed in quantitative
terms. This might have bezen done, but the resulting false
precision would have been more protective than informative
Rather than taking this routes, we chose to let the descriptions
OL managemont processes and critical incidents stand on their
own, out w1““iﬂ an an“]'“ic f amework. Those who place their
faith in regression coefficients will find no solace huere; for
those who have Struggled chrougn the messy world of fproject
Implementation, now2ver, we hope the CbScKVmEIOHS will ring true
and the lessons will provide practical guldance.

Al though tn
devalopment, som
geograpnic scopa
matter now the boun

:

focus of tnis analysis is on integrated rural
of the projects were narrower in functional or
nan many would associate wicth that term. But no
ries of integrated rural development itself
are defined, we belizve that the lessons lzarned from the set of
projects underlving this book are appli le to rural devslopment
In general, and so this ex lence is presentod in che novme that
1t will be of service to those on the front lines of devalopment
implementation as well as to others who want to understand the
role of organization and management In turning development
projects into self-sustaining improvements in lccal settings.

(1
(TD(D
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CHAPTER ONE

LINKING IMPLEMENTATION AND SUSTAINABILITY

Why do some development projects result in long-run improve-
ments, whereas others introduce only a tempor«ery change in local
activity? Many people have asked this question, and numerous
answers have bzen offered. Recently, those answers have shifted
away from purely strategic explanations toward an awareness of
the crucial role of the tactical aspects of organization and
management 1n project success. Sound schemes alone fail to
induce development. When people and materials cannot be
coordinated or when bureaucratic procedures block performance,
good ideas deteriorate into bad experiences. The widespread
occurrence of these events suggests that an important area of

concern should be implementation.

But this raises another question--namely, implementation for
what? It is difficult to assess the relative merits of different
implementation strategies without identifying the objective of
the implementation process. In fact, some observers question
whether common success measures such as per capilita income,
roads, or food production are adequate to capture the essence of
development. Temporary infusions of project rescurces often
generate employment and income benefits that do not last beyond
outside funding; roads can deteriorate rapidly if they are not
maintained; and quick production jumps may benefit powerful
landowners rather than poor farmers. These critiques of the
development record emphasize the need to go beyond inventories of
artifacts to deal with changes in local capacities to make
improvements self-sustaining. Thus, an analysis of implementa-
tion practices should be based on the contribution they make to

sustainability,
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SUSTAINABILITY

It is important to define the meaning of sustainability.
Previous literature on the subject of institution building has
often equated success with the pPerpetuation of an
organization.{l] That 15, the recognizable continuation of a
formal body, such as an institute of tropical agriculture, was
considerad a measure of success, In this book, however, success
is the continuation of benefit flows to rural people with or
without the programs or organizations that stimulated those bene-
fits in the first place. The clacsic example is the farmer who
learns about a new technolgy from an agricultural extension
service and then is able to apply it successfully. Of cour=ze,
the bottom line is that this application leads to enhanced
production of marketable produce and that institutions exist that
can refine the technology and maintain the higher production and

income levels,

An organization may cease to exist because another body has
assumed its functions. In fact, this is tne explicit intention of
many program designers who expect cooperatives or other local
cemmunity organizations to take over a project's marketing opera-
tions. Conversely, some organizations stumble along well after
the demand for their services has subsided. This is especially
true of public sector units based on an unobtrusive line item in
the national budget. The Philippines, for example, is dotted
with empty low-profile organizations with distant origins. In
some situations, success may result in the private sector
Providing services originally started by a public sector
interxvention. Clearly, neither the form of an organization nor
its survival may be equated with Ssustalinability. If either is
overemphasized, there is inadequate recognition that benefits
continue or fail to continue as a result of what people actually

do, within or without the initiating organization.
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The notion of sustainability as a self-driving condition in
which benefit flows are maintained and enhanced long after the
original resources have been exhausted is a key aspect of the
concept of development. Without this dimension, development

simply promises continual dependence.

For the purpose of assessment, the degree of sustainability
may be considered as the percentage of project-initiated goods
and services that is still delivered and maintained five years
Ppast the termination of donor resources, ~the continuation of
local action stimulated by the project, and the generation of
successor services and initiatives as a result of project-built
local capacity. Ideally, this assessment would include a visit

to each project s:te five year after its termination.

These visit: did not take place. However, momentum
resulting from successful practices often appeared capable of
continuing past external funding. At the same time, it was
possible to onserve examples of disintegration that occurred
before termination, making it unlikely that benefits would last
=ven to the end of outside support. Althouyh there is more
certalnty aboul failure than about success, tentative statements
may oe made azbout beth and about the wayv particular implementa-
tion practices and design characteristics are relatec to each of

them.
CHARACTERISTICS OF INTEGRATED RURAL DEVELOPMENT

Integrated rural devzlopment (IRD) is usnally understood to
be a multisectoral, multifuncrion:. development initiative placed
in one or szveral different locations. Integration is basically
a response to tne judgment that the rural farmer's poverty stems
from a host cf problems requliring o pacrkage of coordinated
responses--from he2alth services to agricultural extension to
credlt and technology dissesmination.[2] AsS a result of their
relative size and complexity, most IRD projects are donor

assisted and have had their conceptual origin with donors.



IRD projects range from small community-based efforts by
privete voluntary organizations (PVOs) such as the Save the
Children Federation, through area-based or district programs
targeted on a few thousand hectares and a corresponding number of
pesple, to large regional and national development programs,
Projects studied for this book varied in budget from only
$200,000 a year to more than $10 million yearly, such as
Col-mbia's Integrated Rural Development Program. Generally,
however, the projects cluster around budgéts of $2-3 million a
year over a funding period of three to five years, although a
recent trend is toward longer time horizons, sometimes up to 10
years, This great variability usually goes unrecognized by those

writirg about IRD.[3]

The focus of IRD also varies. Roads, clinics, literacy,
land, irrigation, and livestock are typically emphasized. At the
higher ¢nd of the cudget range, IRD tends to involve a few social
service components tacked on to a program of infrastructure
developrent. Since most of the budget goes for the physical
products, this facet overwhelms the attention of management and
dominates the implementation process. Sometimes institutional
development is an explicit objective, such as in the Provincial
Area Development Program in Indonesia. Usually, however, the
institutional element appears as the introduction of a coopera-
tive or similar local organization to perform necessary project
functions. Marketing, credit, labor mobilization, and irrigation
system management are typical activities in which these organiza-

tions are engaged.

In addition to scope and substance, the context in which IRD
is implemented has significance for management and organizational

choices. Common factors to consider are discussed below.



First, IRD projects often are located near international
borders. These borders may result in the siphoning off of live-
stock or agricultural produce, such as crops 1intended for
marketing through parastatal bhodies. Borders may also be
politically sensitive because of disagreements with neighboring

states or illegal flows of immigrants.

Second, IRD projects that emphasize food produccion may
occupy a particularly important position in a national policy
setting that gives priority to providing cheap food for urban
populations. As a result, the prices IRD participmant farmers
receive for their produce may be significantly higher than the

depressed prices charged in nonproject settings.

Third, IRD projects frequently are situated in an area with
a history of political disaffection toward the national
government. This may be a region, tribal territory, or a
district or municipality within an otherwise politically
supportive area. Political opposition makes it difficult for
project designers to understand local cultures or to design

projects that are sociologically feasible.

Fourth, IRD projects cften impose changes in the local
authority structure by introducing temporary arrangements for
project management and using technical criteria to replace
traditional patterns of decision making. IRD's significance as a
penetration mechanism is seldom lost on local leaders. Many
implementation problems arise from attempts by those who are

losing control to slow down or reverse the process.

Fifth, IRD projects are often part of a process of
decentralization by the national government., When these policies
are stated, development of subnational capacity for project

management is sometimes an explicit objective of the IRD effort.



Sixth, IRD projects are usually administratively complex.
They impose heavy requirements for coordination on project staff
with limited leverage over line ministries and other agencies

whose cooperation is critical to a multisectoral effort.

These characteristics may be interrelated. For example, the
establishment of an IRD effort based on irrigated rice production
could be used simultaneously to seal a border, produce food,
provide an increased government presence in ‘an unruly region, and
transfer land allocation authority from the village head to the
new project management unit. At cimes, multiple objectives are
mutually supportive. At other times, however, they can be
contradictory, Thus, a project may use subsidies to induce
growers to produce, risking a recurrent cost burden that
constrains institutional development in the responsible agency.
Or, the rhetoric of decentralization linked to an implicit
attempt to gain greater control over the hinterlands may create
distrust leading to unproductive local management behavior,
Unfortunately, these situations occur frequently in rural

development efforts.

Three points emerge from an awareness of these characteris-
tics of IRD. First, formal statements of program objectives, the
philosophy of TRD, or the technical dimensions of integrated
approacnes seldom adequately explain what worked or what did not
and why.[4] Second, the process of IRD implementation often
contains basic contradictions.[5] Among the most difficult is the
tradeoff between immediate measurable results and capacity
building in implementing agencies. This is no less true of the
development enterprise in general; identifying these contradic-
tions and their manifestations should help shed light on reasons
why apparently sensible solutions seldom seem to make a

difference.



Third, program failure is not primarily a result of lack of
political will. Instead, it results, at least in part, from
wills in conflict and the impact of this conflict on the organi-
zaticn and management of tne development process., Examining
experience with this process and suggesting ways to improve it

constitute the tasks of this book.

Its primary focus is on organization and management factors
and their effect on sustainability. Since IRD implementation
cbviously has a strong political dimensicn, politics are
important too. Even sustainability has political overtones.
Willingness to maintain a road, availability of funds to cover
recurrent costs, adoption of appropriate technologies, and
desirability of giving resources and power to subnational bodies

all reflect political priorities.

At the same time, these issues are more than just
political. Roads across deserts cost less than those across
swamps, and sustaining the vitality of an organization in a place
with no rescurce endowment is more difficult than keeping a well-
Placed organization, such as an irrigators' association, in
business. Thus, 1improving the craft of rural development
requires more than bemoaning the political difficulty. It calls
instead for a bolder approach that harnesses past experience and,
recognizing both contradictions and uncertainties, directs that
experience toward promising new pathways. But to do this, a

framework is necesssary to organize the experience.
A CONCEPTUAL FRAMEWORK

There are many ways to look at the project implementation
process. Tne choice of analytic perspective naturally influences
the observer's judgments. This book suggests a conceptual
framework that emphasizes the process of development and the

importance of sustaining the benefits of that process.



Broadly stated, development projects involve the deliberate
use of resources to achiéve self-sustaining improvements in human
well-being and capabi;ities. Project implementation is the
brocess of transformincg those resources to achieve that objec-
tive. Ideally, 1local demand for development snould be the
initiating factor for Project activities., In reality, the
impetus commonly comes from outside. In either case, the typical
project pattern brings external inputs to a local situation to
address a welfare goal,

Implementation normally takes place within an organizational
setting. For example, an irrigators' association manages labor,
information, finances, and physical resources to give farmers a
water supply, which helps increase rice yields and thus contri-
butes to higher income levels. Similarly, integrated area
development projects organize funds, facilities, equipment, and
staff{ to train farmers in improved cultivation practices, leading

to higher yields and Jreater incomes.

The changes that are sought are usually complex and
uncertain as well as largely uncontrollable. Since individuals
are unable to induce the changes single—handedly, Oorganizations
are needed to facilitate and manage them. Project management
units, line ministries, political parties, cooperatives, formal
village associations, and informal Seasonal agricultural work
droups are all examples of organized effort in the development

process.,

The jump from applying resources to obtaining sustained
welfare improvements, however, is a great one. In fact, if
intermediate stages are not identified, this jump remains little
more than a leap of Ffaitnh, Fortunately, a common pattern emerges
from development experisnce. First, the resources are used to
provide some type of gJoods or services. Second, people respond
by using (or lgnoring) the services, If the response is positive
and produces benefits that can b2 sustained, the result is

development.
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Thus, two intermediate objectives may be inserted between
the application of resources and the achievement of sustained
development. The first one is the delivery of goods and
services, anu the second is people's responses to them. This

sequence of objectives is displayed in Figure 1.

FIGURE 1

IMPLEMENTATION AS SEQUENTIAL OBJECTIVES

AR e Yl PRV P e | ymmmmﬂ mmﬁi g
{ ! § . )
RESOURCES 1 g GOODS AND 1 LOCAL R 1 SELF-SUSTAINING
APPLIED {1 . §  SERVICES ACTION M. j IMPROVEMENT IV

WELL--BEING ANI
5 CAPABILITY

DELIVERED

2

Implementation, then, 1is the process of managing the
achievement of sequential objectives. For example, delays in
road construction plague many rural development schemes and block
the conversion of resources into the delivery of a good, such as
improved market access. When farmers refuse to adopt new
technologies, agricultural extension agents experience first hand
@ nonresponse. When farmers do try new methods but yields or
prices fall, they suffer from the failure of their response to

lead to improved well-being.

Moreover, the sustainability of an initiative has important
human implications. The inability to maintain a road not only
leads to physical decay, but also erodes human confidence and
undermines the credibility of future development initiatives.
Similarly, when a farmer has taken a risk and switched to
production practices requiring fertilizers, tools, pesticides,

and new work patterns, and these inputs later prove unavailable
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or inappropriate, he or she feels betrayed o« exploited. This
experience is likely to constrain that farmer's subsequent
adoption of extension advice. Thus, the links between the
sequential objectives must be forged in ways that improve chances

for Ssustainability.

The key dimension of Figure 1 is represented by the arrows--
that is, the process of achieving the sequence of objectives.
This is where organization and management can make a difference,
since they are major components of the deliberate effort to turn
targets into accomplishments. Moreover, different implementation
brocesses can have different effects on sustainability. Since
this is the primary concern of this book, it will guide the
discussion of alternative tactics for organizing and managing

rural development programs.

The logic of the conceptual framework posits a flow through
time, from left to right, from one objective to the next in the
Sequence--it is impossible to deliver services without human or
firancial resources or to use services before they exist.
Nevertheless, the latter stages of the sequence--local response
and benefit sustainability~~-must be considered when implementing
the earlier stages. For example, beneficiaries will not use new
services if they expect that their welfare, as they define it,
will decrease as a result of this use. Different projects
attempt to do different things, but all require effective
linkages between fesources, service delivery, local response, and
sustainable benefit flows. Measuring the success of a project in
terms of impact essentially means assessing the quality of these

linkages.

This perspective is necessary to ensure that each linkage is
managed in ways that lead to self-sustaining impact. Not only
what is accomplished but also how it is done is importanc.
Project managers must consider the possibility that the processes
they use to apply resources, deliver goods and services, and

evoke response will, in fact, lower the probability that these
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processes will continue after the project has ended.
Unfortunately, field experience indicates that managerial
behavicr tends to be shortsighted. This problem is exacerbated
by the contradictions and nonlinear relationships that
characterize i1nteractions among the various elements in this
seemingly simple sequence. The contradictions are explored in

greater detail below.
A SEQUENCE OF CONTRADICTIONS

Goods or services must be delivered for people to use them.
What is needed to deliver them, however, may be the very thing
that precludes their use. If management authority is fragmented,
for example, coordinated service delivery is made difficult. Yet
the positive response of villagers is made more likely hy their
participation in program decisions--an approach that diffuses
authority. This contradiction is inherent in the implementation
process. One stage requires concentrated auvthority, whereas

another calls for shared authority.

A cecond contradiction emerges 1in discussions of the
relative merits of using temporary as opposed to permanent
organizations to implemenk development projects. Temporary units
are good at physical construction such as building roads, ports,
clinics, or other facilities, but tney usually are not structured
to provide permanent funding and management. Thus, a focus on
long-term sustainability supports the use of permanent
institutions. At the same time, the seeming impossibility of
getting anvthing done inside exlsting institutions drives project
designers toward temporary task forces or management units. If

nothing is started, there is nothing to sustain.
Other occurrencss that generate contradictions are:

¢ Inaccurate statements or promises by politicians create
false expectations of immediate benefits rather than an
understanding of longer-term development processes.
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@ Foreign donors prefer financing new prcjects to
underwriting recurrent costs of past initiatives or
carrying earlier effcrts to the point where they become
viable.

¢ Promised host country rescurces are not forthcoming,
either because the resource level required 1is
uUunreasonable or because the government chooses not to

provide them, but staff is nonetheless exnhorted to work
harder.

® Project staff pay little attention to sustainability
issues as a result of pressures for immediate delivery of
goods and services.

€ Local action in the form of ongoing participation,
resource commitment, or other appropriate response to
project initiatives is absent because the emphasis on
staff performance relegates secondary status to
beneficiary initiative, '

© Low rates of firancial return or insufficient cash flow
render income-producing activities untenable while new
Organizations are expected to assume responsibility for
performing these activities.

These and other contradictions will be examined in later
chapters. In some cases, resolutions will be offered; in others,
there are none. In all instances, however, the overriding
objective of sustainability will be employed to assess the
relative merits of alternative solutions within the context of

rural development management.

THE CONTEXT OF RURAL DEVELOPMENT MANAGEMENT

The experience base for this book encompasses a time span of
five years in the late 1970s and early 1280s. Thus, it is not
immune from the particular myths and insights or the global
political economy of that time. Much the same may be said of IRD
itself, which emerged from the experience of the late 1960s and
early 1970s.
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In tne 1960s, Third World developmen: was viewed largely as
a problem of national planning. Borrowing from a European model
of technocratic elites determining optimum resource allocation to
achieve economic objectives, such as industrial development and
import substitution, governments gave major priority to
comprehensive national plans. First stages emphasized physical
infrastructure as the prerequisite for generating engines of
growth. Roads, ports, and hydroelectric projects were to
establish linkages that would generate production gains and

widespread income benefits [6]

AS equity concerns emerged in the early 1970s,
decentralization and a focus on poverty gained in importance.[7]
Planning descended from its national focus to emphasize
subnational areas that could act as growth poles.[8] Integration
at this level reflected a balanced growth strategy writ small--
infrastructure, agricultural production, cottage industry,
education, health services, and employment generation made Lp a
package to alleviate poverty in selected areas. When this
package was combined with the discrete project approach to
development investment applied in rural areas, the strategy was
often called IRD,

Most of the IRD projects discussed in this book had their
roots in a transition period, when comprehensive blueprints for
development evolved from a concern with building physical
infrastructure to an emphasis on benefiting the poorest segments
of the population in selected geographic areas. The transitional
environment surrounding the conception of these projects should
bae kept in mind when examlning contradictions in the
inplementation esxperience and the difficulty of achieving
sustainablility. This environment promoted contradictory designs--
rnetoric emphasized alleviating poverty, but resources were spent
on capical-intensive pnysical infrastructure; goals stressed the
process of institutional development and local capacity building,

but immediate targets and donor evaluations focused on physical
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production and resource disbursement. Managers were often given
cenflicting tasks, but noc the means to resolve the conflicts.
The result was a preoccupation with project service delivery at
the expense of adequate consideration of post-project viability.
It is necessary to examine the various approaches taken to

service delivery to understand how this happened.
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CHAPTER TWO

DELIVERTNG GOODS AND SERVICES

Many observers of development have rightly emphasized the
necessity for project and government-agency staff to wview their
role as responding to the needs of villagers rather than just
expecting the villagers to follow their overtures, advice, or
direction. Although this attitude is commendable, it does not go
far enough. For staff to respond effectively to villager needs
invariably requires the staff to produce some combination of
goods and services. This is no less true for a solitary
cecmmunity development worker than for a large and complex
program. But as soon as the effort exceeds the abi1lity of a
single person to carry it out, the activities of those involved

must be organized and managed.

Two ¢f the first tasks development managers confront are to
obtain the promised funds and then turn them into services, such
as advice, labor, or informatior, or into goods such as madicine,
roads, buildings, or fertilizer. Experience with IRD, however,
has been that host country ministries of finance are reluctant
or, at least, slow to part with promised funds because of endemic
shortages and competing demands. A major initial task, there-
fore, is simply to extract resources. Delays with the Provincial
Area Development Program (PDP) in Indonesia, the Bula-Minalabac
Integrated Area Development Project in the Philippines, and the
Lofa County Integrated Agricultural Development Project in
Liberia suggest that the problem is widespread, possibly even
universal, Until funds are released, staff cannot be hired;
until staff are working, roads will not he built, zesearch will
not be conducted, and extension programs will not operate. 1In

short, nothing will be delivered,

Typical program designs add to the difficulties by spreading
the contrel of resources among several parties. For example, in
the Second Integrated Rural Development Project (IRDP II) in

Jamaica, deployment of road-building equipment was controlled not
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by project managers but by the Ministry of Works. The same was
true of Liberia's Bong County Inteqrated Agricultural Development
Project. Coordination and timely action were thus made more
difficult. Dual accountability of key field personnel to
multiple agencies in the Philippines and Indonesia had similar

effects.

Parce Ing out resources among various actors while expecting
them to come together in the harmonious application of those
Lesources toward a common objective is un}ealistic. Based on
project design and iwplementaticn experience in many countries,
ore study has called for a concentralion of management authority
and resource control to improve implementation of area-based
projects. 1] The study also recognizes the political dimension
of i1mplementation and ccensequently does not assume that the
problem is mercly one of making resources available and then
letting the experts do their jobs. Instead. it stresses the

importance of considering organizational alternatives.
ORGANIZATIONAL ALTERNATIVES

The choice of organizational configuration for implementing
a rural development initiative results from pressures and condi-
tions related to three factors: the technology to be employed,
the ideas and strategies currently in vogue in the donor organi-
zation, and the political dynamics and capacities within various
segments of the recipient country's governmental structure. The
most common machanism used ia IRD Programs has beesn the
independent project management unit (PMU). Other options are ‘o
work through national line ministriss such as agriculture or

atur

3

iV

l rzsources, employ new or existing national-leval units
such as parastatals or coordinating commitees, or use provincial
Or regional governments. Each organizational alternative is
discussed below in terms of the pressures leading to its use and

its record based on observed lmplementation experience. A Ffifth
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option, the use of private voluntary organizations (PVOs), such
as the Save the Children Federation or the Institute for Rural

Reconstruction, also is considered.

Project Management Units

Infrastructure projects throughout the world use engineering
field offices employing a temporary cadre of professionals and
laborers to build a preduct according to a'blueprint. These are
called project management offices (PMOs) and are similar to the
PMU noted above. The PMO may be a temporary task force within a
private contracting organization cr a roving unit withian a public
sector organlzation such as an army corps of engineers. In
elther case, tne PMO is familiar to engineers in both high- and
low-income countries as a task-oriented organizational mechanism
with a high potential for getting jobs done. Amonig the reasons
for its success are clear standards and procedures, task

similarity, and organizational loyalty.

When confronted with the task of inducing rural development
through the provision of basic infrastructural goods and
services, planners often porrowed this approacn from the
engineering fraternity, After all, if rural development is
essentially a technical problem, the best way to attack i1t is to
draw good blueprints and then give autonomous, technically
oriented cadres the job of implementing them. This was a common
mechanismn for raducing to a minimum political interference and
bursaucratic red tape to get a Job done gquicklyv. Moreover, the
cemporary nature of the unit meant that it was outside civil
service regulations and thus could pay attractive salaries,
ensuring that top-rlight 3:taff were recruited. It was also not a

threat to the car=crs of line agency employoes,

Since many IRD projects are infrastructure oriented and
viewed by donors as investments to generate an economic return to

the local economy, donors adopted the PMU as the preferred style
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of crganization. Moreover, in the 1960s many national regimes in
developing countries sought ways to bring under their control the
bureaucratic apparatus they had inherited from their colonial
masters. PMUs provided a means to concentrate decision making,
bypassing a bureaucracy viewed with suspicion, while bringing a
high-visibility benefit to rural areas. Thus, a combination of

technical and political considerations promoted the PMU strategy.

In addition, intellectual currents contained themes
consictent with the use of PMUs. Discussions of dual economies
and institution building, for example, emphasized “he need to
build enclaves to pursue technical and developmental objec-
tives.[2] At the same time, a participatory, anti-hureaucratic
and bottom-up berspective permeated the essentially top-down
experience of the field of development administration.[3] The
PMU fit well into this schizoid environment--a temporary enclave
could be used to s*imulate change without imposing a new
bureaucratic burden on rural people. at last, the withering
away of organizations could be achieved. and all this could be
done while decision-making authority was moved closer to the
field of action. Thus, PMUs became a dominant mechanism for the

implementation of rural development.

But two hidden factors emerged to derail the lofty expecta-
tions for PMUs in IRD. First, an integrated focus often led to a
PMU sharing its authority with another organization that had
predominant Capabiiity and greater pPower and resources in one
sector the program addressed. For example, the PMUs of both the
Lofa County project in Liberia and IRDP II in Jamaica relied on
ministries of public works to build the roads that the oroject
required, This situation resulted in uncoordinated angdg
undelivered infrastructure and services. Second, the inability
Of PMUs to assume the recurrent costs of the activities they had

begun became an apparent threat to prcject sustainability.
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In reaction to this problem, strategies were devised to use
PMUs as vectors of innovation and to overcome the sustainabhility
problew., One approach was to create project-initiated satellite
‘organizations with beneficiary members as the inheritors of PMU
functions. Examples of this approach include the cooperatives
promulgated by the Lofa and Bong projects in Liberia, the
development committees of IRDP II in Jamaica, and the irrigator
associations and compact farms characteristic of IRD efforts
emphas’ ing rice production, such as the integrated area prbjects

in the picol region of the Philippines.

A second strategy was either to merge the PMU with a line
ministry or to create a new ministry out of a cluster of area-
based PMUs. The Lilongwe Land Development Project (LLDP) in
Malawi was long heralded as an example of successful IRD.[4]
In terms of the delivery of goods and services, this reputation
was well deserved. Authority was concentrated in the PMU, and
participation of beneficiaries was above average. Although not

perfect, the PMU worked.

The success story did not end there. With the establishment
of agricultural development divisions as the basic units within
the Ministry of Agriculture, LLDP, or LADD as it is now called,
became permanently institutionalized. LADD thus became the

world's first perpetual PMU, or did it?

In this case, the distinction between sustainability and
organizational perpetuation is important. LADD has not become
self-sustaining. Instead, the project has entered a new stage in
which recurrent costs are assumed by the donor, in this case the
World Bank. What at first appears to be successful 1s, in fact,

little more than dependence on a camouflaged crutch.

The other tactic, building a permanent ministry from a group
of PMUs, has fared no better. This tactic was tried in Liberia

in the mid-1970s. At that time, the Liberian institutional
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environment was characterized by onerous financial management
Procedures such as centralized purchasing, rigid preaudits, a
salary payment system that immobilized field staff, and delays of
up to six months for the most routine actions.[5] To avoid this
administr-rive obstacle course, donor-supported rural development

projects used PMUs to bypass the system.

In 1975, a coalition of donor staff and Liberians suppor ted
the creation of a rural development authority. Their plan was to
reduce the authority of line ministries- hy combining rural
development functions under county-level PMUs and then
aggregating them into the equivalent of a ministry of rural
development. The idea was twofold: first, to concentrate
authority at the county level in a aew unit that avoided the
stasis of the larger system; second, to create a national-level
entity to represent a rural development focus in the corridors of

power.

Serious opposition to this approach was mounted, and the
rural development authority was defeated. Instead, a new cadre
of assistant county superintendents for rural development was
created. This left the existing structure intact and signaled a

victory for the line ministries.,[6]

As long as it lasted, the PMU strategy did prove superior to
line agenci=s at delivering goods and services Lo Liberian
villagers. 1In addition, the autonomy of the PMU allowed it to
continue to function with only minor disruptions during a period
of political upheaval. But attempts to institutionalize the PMU
failed.

Experience elsewhere supports these cases. Although PMUs
have a strcng record in converting resources into deliveratles,
th:, have a poor history of ensuring the continuation of lasting
benefits beyond the end of donor financing. In recognition of
this finding, the wWorld Bank, long associated with the PMU

strategy, has virtually abandoned it.
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Subnational Government Bodies

The second most common organizational placement strategy is
tec use a provincial or regional government unit as the host for
an IRD program. Examples of this approach include the Arusha
Planning and Village Development Project in Tanzania and PDP in
Indonesia, These efrorts, typical of this model, focus on
building the planning capacity of the host organizations by
implementing a multisectoral array of Subprbjects and using that
experience as a learning tool. Thus, a characteristic of this
version of IRD is to reject the planning/implementation dichotomy
and instead foster a lcarning-by-doing attitude toward rural

development,

The significance of the resources these programs introduced
varied in relation to pre-existing local programs. The Arusha
project was the major activity in a region with a low population
and a poor resource endowment. PDP, however, was one among many
government activities, and, in Java at least, the resources it
controlled represented a more marginal contribution. These
differences in relative resources can strongly affect the
capacity of a project to generate coordination and exercise

effective management control over its activities.

A shared element of projects using subnational bodies is a
commitment to some form of decentralization. 1In fact, this focus
reflected a mid-1970s trend in Africa and Asia that involved
donors directly in local government projects similar to earlier

patterns of donor investment in Latin America.[7]

Projects supporting decentralization atre increasingly
common. But decentralization is no panacea for implementation
problems or sustainability needs. Often, devolution of authority
is resisted by those who will receive it. A distrust of

decentralization is common among those who fear that they will



not be given adequate resources to do the job and that the
resulting failure will be blamad on them. In other cases,
decentralization provides a means for low-level officials to

increase their aggrandizement of the local poor.

There are tradeoffs between centralized and decentralized
decision making, many of which are frequently manifested in field
experience. A centralized decision structure, for example, tends
to overload formal communi.-tion systems and requires more infra-
Structure and resources than does a decentralized structure.
Decentralized structures, in contrast, often require more

elaborate informal channels.

Some tradeoffs are less clear. Research suggests, for
example, that top-level administrators are better than junior
staff at making decisions about linkages with outside
organizations. Other studies conclude that a combination of
decentralized decisions and multiple communication channels
facilitates interorganizational Cooperation.[8] The strengths
and weaknesses of centralization and decentralization are

summarized in Table 1.

The success of TRD projects using a decentralized approach

varies greatly. Key factors appear to be:
¢ The degree of central government commitment to
decentralization;

© The stage of decentralization (the beginning is more
difficult);

¢ The project's strength in relation to predator
organizations in the environment; and

¢ Pre-existing local capacities and the project's ability
to build on them.

This conclusion is based on field experience in Egypt, Honduras,

Indonesia, Kenya, the Philippiaes, Sudan, Tanzania, and Thailand.



STRENGTHS AMD WFAKNESSES OF CENTRALIZATION AND DECENTRALIZATION

CENTRALIZATION

DECENTRALIZATION

Increases speed of decisions with routine Jecisions

and certain technologies

Allows control over incentive systen in affect
local crganization and linked organizations

Raises probability that a controversial policy
will be inplemented

Increases speed of non-routine decisions and uncertain
technologies

Participative, decentralized, and autonomous organiza-
tions are more proluctive and efficient and satisfying

Decentralize] decision making and multiple comnenica-
tion channels facilitate interorganizational coopera-
tion

w)
5 [f an organization is both agtocgatic and cen- . ) .
5 tralizad, change can be readily introduced Although.the direct power in the pami§ of natxonal'leaders
IS leaders is reduced, decentralization increases their
v Top-lavel administrators have longer tenure, and ability to guide society by creating more cowmnica-
decisions mxle by them about linkages with other tion links within it
organizations tenl to proluce more valuable inter-
actions Improve low-level morale and initiative
Improves high-level morale and intiatives Hourishees new leadership
Facilitates client participation
Overloads commnunication systems and requires Requires highly developed informal comnunications
more infrastructure/resources than decentrali- channels
zation in produce decisions in a given time '
Without financial discretion at lower levels,
. Charjes cannot e readily introduced into a decentralized will not work
u bureaucratically centralized organization
J)
E Dous not nourish new la2adershig Very difficult when inefficient disbursement systems
B exist
= Sensitive to situations where national-level

elite is not sympathetic to client group

Often requires a proiect element to be designed
specifically to improve low-level planning
capability amorg those charged with
implementation

Sensitive to situations where local-level
elite is not sympathetic to client group

£c
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National Line Ministries

The third placement option is to give implementation
responsibility to a national Ffunctional line agency, such as the
ministry of agriculture. Since a line ministry is usually
sector-specific, this placement often requires attaching
personnel or units from other ministries to provide an integrated

focus.

A prime example of this option occurs in the Bicol River
basin of the Philippines, where a lead line agency model is used
as the primary field-level implementation mechanism. Each area-
based IRD project is placed under one of the national line
agencies, such as the National Irrigation Administration for the
Libmanan-Cabusao Integrated Area Development Project, the
Ministry of Agrarian Rcform for the Bula-Minalabac project, and
the Bureau of Forest Development for the Buhi-Lalo Integrated
Area Development Project. The choice of implementing
organization is based on a predominant technical capability to
address each project's particular needs. Moreover, a rotation
pattern is established to ensure that a range of ministries will

receive their turn.

The project-level Operations are more complicated than they
first seem, however. To ensure the multisectoral focus, staff
are borrowed from other agencies. The Libmanan-Cabusao project,
for example, has people attached to it from the Ministry of Local
Government and Community Development; the Ministry of Agrarian
Reform; and the Ministry of Agriculture's Bureaus of Agricultural
Extension, Plant Industry, and aAnimal Industry. The implementing
unit itself, however, is within the National Irrigation
Administration. The 2,000-hectare project asea is located in two
municipalities, and the borrowed personnel are expacted to carry
out their respective agencies' missions in the locality as well
as to engage in project activitie._. Thus, they serve two

masters,
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To prevent the two masters from pulling in opposite
directions, coordinating committees are established. These
committees are expected to resolve differences in priorities
between the needs of the project and the programs ol couoperating
line agencies. 1In addition, team-building workshops and monetary
incentives are used to sway the loyalties of the borrowel!l staff
toward the project. Yet everyone knows that career adv:.cement
lies within the mother agency ana not the project. Thus, at the
field level the use of a line agency to execute a multisectoral

effort becomes a complex affair. -

In fact, the organizational complexity of the Bicol model is
far more detailed and sophisticated. For example, 1in the
Libmanan-Cabusao projec’ the main waterways were built by a
private contractor responsible to the lead agency, whereas sub-
laterael canals were built using local labor through community-
based groups Jrganized through the project. A regional planning
agency (the DBicol River Basin Development Program Office)
monitored the implementation process, and within the lead agency,
the project was seen as a PMU responsible to anational office of
speclal projects. Thus, an organization chart that truly
reflected the interorqganizational relationships would test the

skills of the most creative draftsman.

Often a seemingly simple organizational model with clear
lines of authority and a permanent institutional status turned
out to be complicated and confusing. 1In the Bicol region, the
tmplementation arrangements simply mirrored the complexity of the
institutional landscape of the Philippines. Experience elsewhere
suggests that this pattern is common--even when a single agency
or independent agencies are used, the need for coordination of
IRD activities and the interdependent nature of institutional
environments lead to rapid complication of organizational

relationships.
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A lesson, then, is to not be seduced by the simplicity of
ideal types or the rush to simple single-agency solutions for the
problems of environments that are far more subtle and
interdependent than may immediately appear to outsiders. Field
experience with lead line agencies indicates that they are
handicapped in any attempt to deliver multisectoral mixes of
goods and services. Seldom 1is any single organization <o
pPowerful and autonomous that jealousies, conflicts, and changing

political winds cannot touch it.

National Integrated Rural Development Agencies

The fourth placement strategy is to use a national-level
agency, such as a parastatal body or a national coordinating
council, as the host for the program. Examples of this model
include the Integrated Rural Development Program (DRI) 1in
Colombia, INVIERNO in Nlcaragua, PIDER in Mexico, the Rural
Development Secretariat in Ecuador, and the Rural Sector Grant

(RSG) in Botswana.

Just as the PMU Strategy varies, so too the national IRD
placement has different forms. One form is represented by
Ecuador's Rural Development Secretariat, the other by Botswana's

RSG. Both are top-down, but their approach to IRD differs.

The Rural Development Secretariat is in some way the
opposite of the PMU strategy followed in Liberia. Instead of
beginning with field-level project units and then amalgamating
them into a national-level authority, the approacih was to
establish the authority first and then to have it create an
inventory of field activities. Although many coordinrating and
linking committees were to tie the new organization to existing
ministries and bodies, the effect was to establish a parallel
chain of responsibility with the potential to become a super
ministry. With changing political tides, however, the Rural

Development Secretariat later lost much of its independence.
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The establishment of a new agency for each new project has
historically been a common way to do business in Latin America.
Thus, regional variations, preferences, and resource endowments
may be expected to affect the specifics of the crganizational

alternatives for IRD.

One example of environmental factors influencing program
design is RSG in Botswana. In a country of 750,000 people, a
harsh physical environment, and limited human resources, creating
additional institutions makes little sense, Instead, it 1is
necessary to work through those struggling organizations that

already exist.

RSG 1s a national-level IRD program with overall
responsibility vested in a coordinating and supervising body
placed in the Ministry of Finance and Development Planning. RSG
s essentially a financing mechanism with a development fund that
may be tapped by interested ministries with project proposals
that meet the RSG criteria. Since the implementation of RSG-
funded activities remains the responsibility of the functional
line ministries, organizational arrangements at the field level
are not RSG-sp=acific. Instead, they are built on ministry and
district operational units as well as on the planning ard

budgeting process and cycle of the government.

Annual reviews of the performance of subprojects in :the
previous year and those proposed for the upcoming year are held.
These reviews take place during February-March, Jjust before the
government's fiscal vear begins in April. Proposals, submitted
as project memoranda, reach the review team through the normal
planning nrocess. Similarly, financing for RSG activities
follows regular government channels. Thus, RSG exhibits an
enhancement strategy, using existing structures and processes.
Although it is top-down in its funding, its planning process is
pottom-up, geared to the exlsting capacities in those ministries

concerned with rural development.
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National IRD agencies are often able to muster top-level
support for a program, but they still remain among the least used
organizational placements for IRD. Only where historical cr

other factors support their use are they likely to be found.

Private Voluntary Organizations

This placement strategy is a small-scale alternative to the
more common large government programs. The implementer is a
private organization using either public or private funds to
bring development benefits to selected communities. This
approach, which some see as community development in integrated
garb, 1is carried out by projects such as the Ghanaian Rural
Reconstruction Movement, the Guatemalan Rural Reconstruction
Movement, and the Save the Children Federation's (SCF) Community

Based Integrated Rural Development (CBIRD) Project in Indonesia.

The stated purpose of CBIRD, for example, is to improve the
economic and social well-being of people living in project
communities in Aceh Province. This improvement is defined in
terms of increased income and improved health, education, and
infrastructure leading to a more self-sufficient community. SCF
describes its approach to community development as a process of
working with villagers to help them acquire the motivation,
confidence, and skills necessary to identify their problems and
needs, set priorities, and eventually assume responsibility for

decision making in the implementation of self-help projects.

This approach is not unique to SCF among PVOs. But its
focus on process issues as opposed to traditional measures of
success is unusually rigorous. For =2zample, a women's sewing
Project may appear to be a typical income-producing initiative.
SCF, however, sees this type of project as an opportunity to en-

courage women to organize around a common interest so that, as
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an organization, they may become involved in other community
activities. SCF has learned from experience that from these

organizations new projects and other initiatives often emerge,

An SCFPF Indonesia repcrt states that in a project's early
stages planning and management systems will be stressed over
quality. Although project success is impertant, SCF emphasizes
its desire to institutionalize new ways of doing things--

providing rungs to help the poor climb the economic radder.[9]

Although CBIRD 1is conceptually similar to many PVO programs
in its community focus and emphasis on local participation, it is
more comprehensive and better managed than most. Tt is also
being institutionalized to an unusual degree through the links it
has forged with formal government systems in Aceh. In general,
it has magnified strengths and mitigated weaknesses common to PVO

efforts,. Its strengths include:

¢ Application of an organizational technology appropriate
to local circumstances and with a direct return to
participants;

® A rigorous effort to generate the widest possible local
commitment to the new organizational pattern from
prospective participants;

@ A deliberate attempt to draw on local capacities for
self-help;

® A policy of combining cooperation with local authorities
(increasing to a maximum degree the access of the project
system to beneficiaries) with inclusion of the poor in
decision making (increasing to a maximum degree the
access of beneficiaries to the project syscem); and

e A flexible planning approach that facilitates ongoing
modification of project content in response to local
needs. [10]
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CBIRD's identifiable weaknesses include:

® The risk that a continuation of direct economic benefits
will depend on future eéxternal financial support; and

» The project's dependence on the managerial and
coordinating role played by a nonindigenous special
project unit.

Large-scale area projects with a central planning fccus
usually lack the flexibility and sensitivity to local needs that
underlie tne stiengths of a PVO project such as CBIRD. At the
same time, the weaknesses noted above are common to most
development projects; the key variables are the proximity and
bermanence of the source of funds and staff. Although PVOs tend
to place staff in close proximity to project areas, PVO resources
are neither indigenous nor permanent, To the extent that
programs depend on supplementary donors {as SCF's depends on the
United States Agency for International Development [AID]), the
risks of resource interruption are increased. The strategies of
the PVO approach must be institutionalized to reduce dependence
on the PVO's leadership and resources. Few PVO programs have
been as successful as SCF Indonesia in this regard, but the
sustainability of CBIRD benefits were SCF to depart still remains

in doubt.

Thus, organizational placement influences the ability of a
project to deliver goods and services to target populations.
Although the PMU generally concentrates authority and gets the
job done, it has not been successful at achieving self-sustaining
impact. At the same time, each of the other placement strategies
also has a mixed record. Table 2 displays some major tradeoffs
among placement Strategies, Ultimately, the choice of an
implementing agency must depend on weighing the tradeoffs in the

light of local conditions,.
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TABLE 2

ALTERNATIVE IMPLEMENTING ORGANIZATIONS

Strengths

Weaknesses

IRD Experience

Project manage—
waent units

Subnational
governnent bodies

Abla to bypass onerous financial
minaganent systan

Often concentrates authority
and detivers goods amd services

Is effective for infrastructure
contruction

Soretimes is insulated fram
political upheaval

Car focus on specific renew-
ablz natural resource and tech-
nical aroea

Usually provides donor with
greater Financial control

Can pick up recurrent costs
45 a pemanent institution

Builds capacity in perma-
nent institution

Usually has strong hori-
zental linkages

Uses existing socio-poli-
tical boundaries

Often links planning and
tplementation

Is unable to pick up
recurrent costs

Does not build capacity
in permanent institu-
tiun

Tenls to try and
rerpltuate itself as
an organization

Can b vulnerable to
ensroaciinent of line
ministries

Copetes with perma-
nent institutions for
scarce staff and usu-
ally offers highly
paid tewporary non-
career positions

Is difficult to use in
small countries with
poor huanan and institu-
tional resource bases

Often is vilnerable to
encroachent of line
ministries

Often serves lecal

elites

HMultiple subprojects
may be difficult to
manage

Th2  most conmon IRD implanenting organization, the
P, has proved to bz highly effective for physical
production, but it seldan succeeds in building
tocal capacity to carry on. It exauplifies a by-
pass approach and generally avoids control-oriented
adninistrative systems by staffing with expatriates
and establishing indepenient administrative proce-
dures. ‘Theorotically, it provides a flexible
tarporary environment suprortive of experimenta-~
tion, but in fact this s2ldan happens.

This approach often uses subprojects as learn-

ing laboratories to build local capability. Plan-
ning and implementation are thus marged. Decen-
tralization is usuvally stressed, but local offi-
cials are often suspicious of national inteations.
Hized signals can stifle implementation when rhet-
oric amphasizes learning, decentralization, and
capacity building, but incentives, finances, and
evaluations are gearod to physical production
targets.

T¢
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TABLE 2 (Continued)

Weaknesses

IRD Experience

Organization

National line
ministries

Nationai IRD agencies

Private volun-
tary organiza-
tions

Can pick up recurrent costs as

a permanent institution

Builds capacity in perma-

nent institutions

Has strong professional and

technical orientation

Can facilitate vertical
integration of local and
national objectives

Can b= structured to aug-

m2nt other institutions

Can provide access to top-

level decision makers

Can address micro-level needs

and variations

Can mobilize private re-
sources

Can stress capacity building

at local levels

Low profile insulates it
from wlitical battles
and avoids predators

Brpsasizes inforwnal pro-
cesses and local role in
decisions

Prrsonnel attract.ed
fron other ministries
create difficult man-
adement situation

Delegation of authority
is often lacking

Hay be hamperesd by
national politics

May ignore local
differences

Often has conflict
with line ministries

May duplicate othear
institutions' functions

May ignore local
differences

May be difficult to
manage because of
geographic dispersal
of _ubprojects

Often lacks leqiti-
macy and is viewed
with suspicion

Has little leverage

1s limited to snall
areas

Is sensitive to quality
of personnel

as little access to
top-level decision
makers

Often has low techni-
cal quality

Often has little affect
on foamal systenm

when a multisectoral (IRD) job is given to a
sectoral ministry, it usually leads to complex
interorqanizational relationships that are

hard to manage. Al though theoretically the
approach provides clear lines of authority,

in practice skilled managers are needed to
contend with cecordination difficulties. Wien the
rhetoric of inteqration is mixed with multi-agency
staff, a reluctance to set prinrities and deal
with different components sequentially tends to
develop.

This is largely a Latin American phenarenon, but

a version has been used in low population countries
of Africa. Parastatals with a multisectoral man-
date are a variety of this model. Administrative
redundancy ard high conflict characterize one var-
iant of this approch. A second pattern fills gaps
but risks supporting technically weak sub-
projects.

This is a contemporary multisectoral descendant

of comunity develc went. It uses intermadiate
technologies and group dynamics as tools for
sclf-reliance and sustainability. The integrated
focus is at the community level rather than at the
administrative level.' In many cases, however, the
PVO presence acts like a mini-FMU, with similar
failings when the external resources are withdrawn.

[43
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Organization is not the only determinant of implementation
problems and suvccesses. Management behavicr is Jjust as
important, Moreover, organizational arrangements and management

activity are not indepe.udent of each other.

MANAGEMENT BEHAVIOR

Field staff often complain that the project manager doés not
know how to manage. Althcugh managers face difficult
circumstances, the complaint is largely substantiated by
observations of management behavior. In East Africa, for
example, the expatriate chief of party for a technical assistance
team was a technician without management skills. His performance
d5 a manager was so poor that the team was perceived by local
residents as a group of individuals pi1lling in opposite
directions. In Asia, a project manager with only technical
training was seen as grasping for assistance. Sensitive to the
feelings of his staff that he did not know how to manage people,
he read an outdated, low-quality management text based on
industrial experience in a high-income country. Although this

book was largely irrelevant, it was the only source available.

These examplies seem to be the norm. Successful behavior has
also been observed, however, and outstanding practices appear to
be widely transferable. But when organizational forms are
transplanted from industrial settings, they sometimes place

limitations on th2 potential of even good management practices.

The Matrix Myth

IRD does not exist in a vacuum; it is susceptible to the
political, economic, and intellactual trends of the times. One
trend, based on the <ecommendations of U.sS. and West European
management consultants, was the use of a particularly complex and

conflict-ridden model called a matrix organization.
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The matrix style overlays multiple project teams or
temporary task forces onto a permanent administrative structure.
The highly successful National Aeronautics and Space
Administration (NASA) is the prototype for this organizational
model. The approach was touted as theoretically appropriate for
population and rural development programs.[11] Some NASA
characteristics, however, are seldom found where IRD is
attempted. First, NASA was equipped with a relatively unlimited
budget. Second, since NASA was staffed mainly by engineers,
there was a commonality of world view that cannot be assumed in
IRD projects. Third, NASA had an essential structural

attribute--the program manager.

A program manager his the authority to resolve conflicts
that arise between a project manager with responsibility for a
set of actions in a particular location and a functional officer
whose support is essential for project success. Without the
program manager role, the complex, high-conflict matrix structure
has little chance. The IRD experience suggests that this role

almost never exists in a developing country project setting.

Since real responsibility is seldom delegated below the
ministerial level, conflicts between project and line agency
staff often must be resolved at the national level. This
situation may turn minor field problems into hotly debated
political issues that hinder implementation. Thus, the matrix
style of formal organization may produce undesirable consequences
when imposed on environments that are not ready to receive it.
Even in places such as the Philippines--where a Sstrong human
resource base and familiarity with complex 1interorganizational
dealings exist--matrigx structures for project management have a

spotty record.

In IRD, the matrix structure usually appears as a PMU
embedded in a permanent institution, such as in the Bicol model

discussed earlier. As in most development project settings, the
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result of a matrix was to escalate the need for management skills
while forcing managers to overemphasize formal processes and make

them unmanageable.

Informal Processes

Legalistic, overly formal, and rule-oriented management
styles are major impediments to organizational performance. In
fact, successful implementation of IRD projects is invariably
related to a manager's ability to recognize and use informal
procedures, relationships, agreements, and communication

channels.

This observation seems to be valid in any culture ox
location. The Ik, experience shows that behind-the-scenes
relationships and maneuvers explain why things work or do not
work. The ability to capture and gujde informal dynamics also

characterizes all outstanding managers.

Exper.ience in Botswana, Egypt, Honduras, Indonesia, Jamaica,
Liberia, Malawi, Niger, Panama, Sudan, Tanzania, and Thailand
strongly supports this contention. An appreciation for the
informal works in a wide range of cultural settings and in places

with different resource endowments.

Two examples from IRD efforts in Luzon, Philippines,
illustrate the point. The first example is at the program level;
the second, at the field level. The director of a regional
planning and coordinating unit successiully managed conflicts and
obtained cooperation among the national line agencies operating
in the region. He relied orn informal discussions 1n non-business
locations to create an atmosphere conducive to agreement and
coordination, and to incorporate the views of important peopla
who were concerned about the issues being considered. Signifi-
cantly, the influence of these persons over project outcomes was

based less on formal auﬁhority than on their ability to exert
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behind-the-scenes power. Common mechanisms included dinner
meetings at village festivals and other traditional social
encounters. When the unit's director was replaced by a military
officer whose style was authoritarian and formalistic, the result
was a decline in performance and morale and an increase in

conflict,

The essence of an informal style is to encourage non-
threatening involvement during the evolution of a decision to
Create a sense of joint responsibility among those whose
cooperation Is needed to implement it. When this kind of
informal coalition is achieved, less resistance is encountered

during implementation.

Transitional Situations, such as a change in leadership,
require a high sensitivity to informél agreements. Usually,
leaders have implicit understandings with colleagues and those
whose cooperation is needed to implement decisions. When a new
actor violates those compacts, operations can come to a
standstill until the misunderstanding is resolved.[12] Since
turnover is common in IRD projects, recognizing the importance of

informal dynamics is essential to avoid disrupting operations.

The second evample shows how the clever use of informal
access to resources allowed farmers to obtain what they wanted.
The example also demonstrates the need for observers tc delve
into informal relationships to understand how things work. 1In
1977 a field-level information system was installed in an IRD
project that was refurbishing and expanding an irrigation system,
while building the capacity of an irrigators' association to
Operate tne facility. Formal statements indicated that this
information System was actively used; however, ty 1979 its use
had dropped considerably. This decline was partly the result of
the area supervisor's timited commitment to peneficiary

participation and partly because he had assumed otller duties.
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In 1981, however, there was a renewed 1se of the documents,
especially the request-for-action form that allowed farmers to
pinpoint problems and suggest action to alleviate them. The
explanation for the information system's renewed use was twofold.
First, the farmers liked the system and, having been exposed to
it, wanted to use it. Second, the vice president of the irriga-
tors' association had married a member of the project staff who
worked in the section that controlled the duplicating machine and
was responsible for reproducing and distributing information
Ssystem forms. Thus, an informal channel was established to give
the farmers access to the forms and to rejuvenate the sagging

System.

The lesson these two examples provide is not just that
managers should use informal arrangements and decision patterns.
Project designs should not trap implementers in rigid blueprints
that eliminate opportunities to incorporate and evolve informal
processes.[13] Instead, a flexible and evolutionary approach is

necessary.

The organizational placement of IRD efforts can also put a
pPremium on a manager's ability to use informal channels and to
create a sense of joint ownership of project activities. When
interagency staff are attached to a lead line organization, both
informal arrangements with their superiors and informal rewards
for them are often needed so they will give priority to project
demands. In this situation, interpersonal relationships are key

to high performance.

Similarly, leadership and Jjob satisfaction may be important
for managing staff in a temporary PMU. Unless the organizational
climate attracts loyalty and commitment, staff are likely to
spend much of their tenure arranging for their post-project
employment and establisning claims on their share of project

assets.
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Administrative Control

The acknowledgment that informal processes are important in
IRD ic consistent with a theme in the management literature.
That is, management should not be equated with control,[14] At
the same time, effective control over project assets must be
maintained.

Although there is little romance in administrative detail,
the importance of logistics, inventory coentrol, and vehicle main-
tenance during implementation can loom large enough to eliminate
any results that might be worth sustaining. It is tempting to
blame such petty material concerns on the overcomplexity of
large-scale IRD projects, and, indeed, they are vulnerable to
this criticism. But unpaid staff and dangerous vehicles can

threaten even the most alluring bottom-up efforts.

IRD projects throughout the developing world have found
themselves held hostage to administrative and logistical trivia,

including:

® Donor or host government preaudit practices that handicap
implementers and introduce unnecessary delays;

® Chaotic filing systems that render retrieval of vital
information difficult or even impossible;

¢ Conflict over the assignment, deployment, and
maintenance of project vehicles;

® Diversion of project resources (human and financial) to
othe. uses; and

¢ Commodity procurement Characterized by inappropriate
materials, no follow-up on orders, and delays sometimes
exceeding two vears.

Some of these problems are amenabla to traditional solu-
tions, such as training. For example, better systems for procure-

ment follow-up, more open decision styles applied to vehicle
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deployment, and separation of custodial accountability and record
keeping may be introduced through training and consultation.

These changes may alleviate some of thesc problems. [15]

But counterproductive behavior cannot always be changed by
training or communication. Sometimes environmental structures and
incentives may be altered through incremental changes that are
limited to the project itself. In other situations, however, the
required changes would be massive and radical and, therefore,

more difficult.[16]

The extreme reaction to this situation is to give total
control to an outside party. This works well if the job is onlv
construction. A case in point is the enlargement of the Selander
2ridge 1n Dar es Salaam, Tanzania. A Japanese team using close
supervision, scven-day work weeks, three shifts of local labor,
and radio monitoring devices on vehicles, finished the bridge in
less than three months--a job that might normally take up to two

years 1in Tanzania.

Other examples, including some work done by major
contracting firms in the Middle East, also fit this pattern.
When a bypass approach is combined with tight administrative
control, goods can be delivered. But the management of rural
development is far differe-t from that of infrastructure
construction. As a result of the complexity of rural
development and the concern for sustainability, neither the task

nor the actual level of autonomy is likely to be so clear cut.

Managers who have some autonomy can often manipulate the
incentive system within the project to avoid or lessen the ef-
fects of some of these problems. Postaudits of expenditures, for
example, can replace preaudits, drawing dewn on periodic install-

ments credited to expenditure categories. In other situations,
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mileage zllowances for extension agents may be used to encourage
vehicle maintenance. This approach was used successfully in the

Arusha project in Tanzania.

There, the discouraging vehicle maintenance expecrience of
the Maasai Range Management Project, which preceded the Arusha
project, focused attention on the importance of this issue. Local
labor laws did not encourage high performance by mechanics. Since
the laws were a constraint, the solution was tc¢ build maintenance
capacity outside the system, provide incentives for quality work,
and transfer responsibility out of the regional shop.[17] The

result was improved performance.

The management structures of the Maasai and Arusha projects
also differed; the latter included a deputy prcject manager (or
deputy team leader for the technical assistance team). This
position had a positive effect on management behavior and on the
control of assets. With a deputy, the project manager could
focus on external relationships, allowing the deputy to spend
full time on internal matters. IRD experiences in Indonesia,
Jamaica, the Philippines, Tanzania, and Zaire all reinforce cthis
Observation., Effective internal administrative control is
facilitated by freeing the project manager to focus on external

coordination.

Supervision and Coordination

The projects reviewed here are relatively complex and man-
agement-intensive. That is, racher than being simple efforts to
install certain technologies in rural settings, they involve the
simultaneous introduction of a wide range of goods and services
using untried mixes of technologies. The result is a demand for

skilled management.
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Managers must perform two functions well, First, they must
delegate responsibility for performing a task &and supervise the
execution of that task. Second, they must coordinate the efforts
of a varied cast of characters over whom they exercise little or

no formal authority.

Successful supervision in IRD requires a clear work
assignment, the specification of what is to be done while letting
the subordinate determine how to do it, an»opportunity for two-
way communication during the assignment, and a recognition of
successful performance. But the cases examined seldom exhibited

these characteristics,

The most common situation was a reluctance to delegate
responsibility. This reluctance not only characterized IRD pro-
jects, but it also permeated the administrative systems that
surrounded the projects. Thus, the problem extended far beyond
the nature of individual actors and could not be alleviated by
simple solutions, such as changing managers or providing training

In proper management techniques.

The problem's micro-level manifestation was a lack of dele-
gated authority, whereas the macro version was an inability to
decentralize decision making., Even when the rhetori:z of decen-
tralization was strong, the difficulty remained~-politicians,
civil servants, field workers, technical assistance personnel,
and local-level leaders all were reluctant to see any control of
resources slip through their fingers. The more unsure those on
top felt, the greater their unwillingness to devolve authority

and responsibility.

The paradox is that a Prerequisite for a strong periphery is
a strong and secure center. Bottom-up strategies should be
preceded by top-down capacity building if they are to work in any

but the most small-scale and low=-priority projects.



Outsiders who write reports that call mainly for more coor-
dination have usually failed to understand what is happening;
nonetheless, IRD projects continue te devote an inordinate amount
of time and energy to coordination.[18] In fact, a host of
mechanisms have been developed to foster better cooperation and
more synchronized delivery of services. Both formal and informal
approaches have been used at interagency and beneficiary levels
to overcome this hurdle. The approaches and lessons of

eXperience are summarized in Table 3.

Although this table assembles experience about mechanisms
that were used to help promote cooperation of implementing
agencies and their coproduction of goods and services with
beneficiary groups, the term "cocrdination" hides a wide variety

of behaviors.

Sometimes it was merely information sharing-- assessing the
convergence or divergence of policies, providing price data, or
letting a manager know about an occurrence that affected
implementation. Other times it was joint action--fielding
multiagency teams, changing prior ties to Ffit with common
objectives, or synchronizing the sequence of field activities. A
third type of behavior Was resource sharing--a line agency making
training facilities available C0 a project, a project office
making venicles available to a local government unit, or a PVO
lending some of its people to a local group to help complete a

particular task.

The costs and benefits associated with these three
dimensionsg of coordination are different, and the mechanisms to
achieve them will vary both by dimension and by setting. Joint
action is far more difficult to attain than resource sharing,
which in turn is more elusive than information Sharing. These
distinctions, and the appropriateness of different actions, are
often lost in discussions of (and calls for more) coordination.

In fact, overuse of this word is itself a barrier to more
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TABLE 3

MECHANISHMS 1Y) COORDINATE SERVICE DELIVERY

INTERAGENCY COORDINATION

AGERCY-RENFFICIARY COORDINATION

IRD EXPERIENCE

Interagency coordinating or advisory
commitiees (standing)

Hatrix organizational structures

Litison offios at port or central
ministry

Interagensy task foree {temporary)
Birndieg coperative agrements

Loanimg of personnet brlween
Sjeinties

Cast oshinring

Jolnt trasinimg anl orientation
courses tor gocoety personnel
4orts sent to heads of

Other Soencies

Coprlees of 1

Fixel redunbursowent agreanents
Singte roport fonnat used by two or
errer cocrerating agencies
Eristence of an inleponden!
monitoring ani evaluation entity
Mergieeg of apencies

Creation ot an incentive system
Tinanctial, proaotional, pro-
slonal) o encourage working on
joint proilects

Field s s interagency staff

¢ Boneficiary participation in
decision making amd’or monitoring of
the project

¢ Formal staflf participation in
project-linved benaficiary
organization meetinas

e Orientation courses for henefi-
ciaries

¢ #Poquiring contribution by benefi-
claries to project costs {labor,
woney, materials, ete.)

& Puriniic public meerings of staff
with the community

e Use of paraprofessionals ani loeal
voluntecrs

e Deneficiary inclusion in staff
training workshops

e Denaficiary mombarship on standing
coumittess anl task forces

e Beneficiary representative at staff
meetings

o Policy of staff recruitment from
local area -- sax, athnicity; and
class also considered

tvlltry Of roesoure ({:rsimnel,
Pansioot, 2tel) by one agency to
another on an informal basis

Use of informal information systans
Ly doeision makers

[.

Encovrapaent of informal conmini-
apnTy staff  (through
Titer- Py Sports competition,
cokent staff oretreats, 0ccastgnal
Sesnlilar i, weto,)

Haoving parricipunt xpeney offices in
thee s looration

Poviodic metings of agency decision
mekers onoan informs] basis

Staff patticipation in ajency
decision making

Uie of a suprortive sonagemont style
Ly supaervisors

Use of g bargaining strategy with
citernal actors, rether than
reliance on preset rulos

Cationg e

For palicy and objectives to be
taken seriously by bureavcrats cr
beneficiaries, fomal conrdinating
mechanisns must be established.
Connittess, liaiseon offices, task forces,
joint training, and report sharing all
work at rhe intevanency level, but single
r20ort formars often create ware conflict
than coordination, and bath formzl
incentive SyYsty covl matriv structures
work batter in ary than in practice.

MEothe l;-?n-:_’-ficinr‘,' level,
participation in decision making through
coumitto: manhership and input centri-
bution are fmgortant, Incleusion in

trainirg worksheps also helps.  The
record of inprovarznt ba: staff

recruttment fran the area
0,

~

SRVET .

Coordination is mmre political than
technical. Differont local contexts will
cause identrical mechanisms to projuce
varied results,

e Availability of sta(f in an office
accessible to the brneficiaries(open
on market days, for example)

e Fncouragowent of aqency personnel
participation in beneficiary
organizations (civic, social,
religious, ets.

® Posting of project objectives,
target dates, ete., where they can
be viewal by boneficiarics

o Conductirg businesses and writing
reports in the bo tciary dialect

o Holiing staff meetinas at vnofficial
locations (church, homz of farmer,
school, ete.)

e Miking project facilities available
for beneficiary moetings and
buildirg facilities with this in
mired

™oT

I:Lorm?:l techanisns will not produce
results unless informal practices are
supportive. All of thesa m2chanisns
help, Most impor at the interagency
level are resource sharing, informal
comnunication and meatings, staff
participation in decisions, suprartive
managanent style, ard bargaining
attitud.,

At ithe bonaficiary lavel all -re
nreessavy and should e encouraged.
Flaxible project desians, delegated
authority, ani performance-oriented
(rather than control-oriented) managemant
are needed to facilitaze informal
dynamics,

If evaluations are not sensitive to
informal behavior they are likely to
recartend inappropriate ranadies for
misdiacnnsel problems.,

£y
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effective implementation, The same weakness is characteristic
of the term "financial management," which often emphasizes
expenditure control without understanding other important

dimensions of financial procedures.

Financial Procedures

IRD is seldom undertaken in locations where organizations
have excessive resources. Typically, government bodies and
beneficiary organizations lack financial resources. The lack of
funds often produces situations in which new opportunities cannot
be seized or activities begin at the wrong point in the agricul-

tural cycle.

Coordination also is facilitated by a resource buffer. When
project funds are not forthcoming, responsible project officers
often cannot mect or tenders cannot be let becausc a warrant has
not arrived. Implementation, therefore, suffers a setback.
Inadequate service delivery and delayed construction dften stem

from short-term shortages in funds.

There are many reasons why this happens. Treasuries and
central banks are notorious for releasing funds slowly, even when
those funds come from a donor. The longer these resources can be
used to generate income or to cover shortfalls elsewhere, the
better for tne financial institution (or, ir some cases, a feow

individuals).

Even when funds have been released, control over tnen is
often not devolved to the field level. Implementing ministries
commonly keep control over funds in a national office and allow
them to trickle ourc only in r¢sponse to intense Dressure from
Project managers and their alllies. These proolems have been

observed in all the country settings reviewed in this book.



What is less commonly appreciated, however, is that the way
donors do business can add to the difficulty. For example, in the
Bula-Minalabac project in the Philippines, construction,
covrdination, and ministry cffectiveness were 211 undermined by
the donor's reimburscment systcem. The project had been designed
in discrete phases, with cach phasec targeting a geographic
section of the project arca. AID repayment was based on  a
practice called fixed amount reimbursement, that is, a fixed
price was negotiated for the AID portion of each phase. After the
construction of roads, buildings, and canals was completed, the
facilities would be checked to ensure that they were built tc the

specified standards. The donor funds would then be released.

This practice was originated to finance the reconstruction
of schoolhouses destroyed by typhoons. The practice worked well,
but when it encountered the more complex world of IRD, it ran

into trouble.

In the Bula-Minalabac project, the discrete phases envi-
sioned in the design were abandoned. The effec:-ive management of
crews and us=2 of equipment dictated that sections of the later
phnases should be begur before the carlier ones were fully
completed. However, since donor reimbursement was geared to
finished vphases, the lead line ministry, 1in this case the
Ministry of Agrarian Reform, encountered acute cash-flow
problems. The more management succeeded in reaching its goals,
the more devasta=ing the Ffinancial crisis became. The project's
own funds ran out, but no AID funds were forthcoming. The result
was paralysls and protest., Initial donor procedures had

penalizced jood management.[19]

Similar problems hnave been documented elsewhere. For
example, overburdened economies, such as Tanzania's, have been

N
-

further strained by the need to provide front-end financing for

project investmencs, with donors later reimbursing the governmeat

for the effcrt, This is, in effect, a loan from a poor cconomy to
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a wealthy donor.[20] The result is not devastating in terms of a
single project, but the aggreygate burden resulting from a
proliferation of donor-assisted projects can overwhelm the
abilities of developing countries with limited absorptive

capacity. [21]

Financial management, then, is a key ingredient in mana-
gerial behavior. Unless financial procedures reflect the
administrative and logistical complexity of IRD and the local
situation, they may exacerbate problems of capacity and coordina-

tion.

Coordination requirements also apply to interactions between
local people and outsicers, particularly technical assistance
(TA) personnel. Since TA is a major elemen. in most IRD efforts,

the issues surrounding its application are discussed helow.

TECHNICAL ASSISTANCE

TA plays an important role in the large-scale model of IRD
and is alsc important in smaller efforts such as the CBIRD model
in Indonesia.[22] Although an Overemphasis on the role of
ocutsiders gives an incomplete picture of the source of
development initiatives, the management-intensive nature and the
multisectoral focus of IRD combine to generate a great demand for
scarce skills.[23] The result is a reliance on externally

provid-d TA.

IRD experience suggests that two fundamental aspects of 7Ta
are important for service delivery and sustainapnility, The
first, the contracting mode, affects the ability of TA to fun-
ction. The second, the behavioral mode, is important in deter-
mining whether there is a growing local ability to sustain IRD
benefits, Both modes affect the type and value of services
delivered angd 1llustrate deficiencies common to the

implementation of IRD programs 1in general.
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Contracting Mocde

IRD programs typically use large numbers of experts. Techni-
cians with specific skills may either do short-term work or be
assigned to long-term ducy at a project site. Similarly, manage-
ment specialists often carry out both short- and long-term
assignments, but account for only a minor portion of the TA
procured.

Technical expertise is acquired in four major ways. The
first is through a personal services contract, This contract may
make the expert a direct employee of the host government w:ith
operational responsibility, or it may place the individual in an

advisory role with the donor responsible for the contract.

The second approach is to contract with a university to
provide the required technical expertise. Whereas the first ap-
proach stresses the skills of an individual, this approach is
based on the university's overall capability as an institution.
The approach tends to be used when a major project component is
research, such as crop variety trials, farming systems studies,
or the establishment of a research center. A variant of this

approach is wnen host country staff are trained abroad.

The third approach uses an organization to ob' 1in indi-
viduals. A so-called body shop is hired to assemble a group cf
experts, get them to the project, and then provide “hem with
logistical support, Although the people may be competent, they
often have no long-term relationship to their employer. In this
approach, the focus is on = .o individuals, but the contract is

with the organization.

The fourth approach is to contract for a team. This requires
a firm that specializes in development and has a relatively large

cadre of permanent staff providing both logistical and profes-
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sional support. The approach assumes that long-term carcer pros-
pects and permanence in the organization provide incentives for
quality work as well as ensure accountability. This approach has

been called a management team strategy.[24]

Seldom do 1IRD projects use only one method to acquire
technical assistance. Instead, they ofitcn mix two or more
contracting modes. In addition, direct- hire donor employees
usually assist field efforts,

The record of success varies. Some types of long-term
assignments arc appropriate for the university contract, whereas
others benefit from the management team approach. For example,
the university is appropriate for research or teaching but has
difficulty supporting ongoing action at the project level. The
body shop consistently lags behind all the others in its ability
to marshal and direct human resources in the field. The Maasai
Project in Tanzania provides an extreme example of this situa-

tion.

The project's particular needs should be weighed and matched
to the strengths and weaknesses of each option. However, a word
must be inserted about the relationship between short- and long-

term assignments.

Time Frame
Unfortunately, discussions concerning TA often deteriorate
into debates about dichotomies: short/long, technical/managerial,

and lots/little. But never are choices so simple.

Funds for TA are provided through the grant portion of most
AID project budgets and by both grant and loan funds from the
World Bank and some other donors. Hest governments often do not
give TA as high a priority as the foreign exchange component of a

loan or the project's infrastructure dimension. Indeed, host
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governments sometimes wish to keep to a minimum the leng~-term TA
presence. As a result, short-term personnel are sometimes

preferred,

However, i1t is difficult to hold ihose who provide short-
term assistance accountable for their recommendations. The depth
of knowledge required to anticipate the impact of alternative
courses of action is hard to obtain on a quick trip. Those who
practice the short-assignment approach, however, can legitimately
point out that long-term personnel often become so engrossed in
details and so identified with the project that they lose their
objectivity. Moreover, a long-term team has limited flexibility
because the project is constrained by the skill mix incorporated

into its original design.

Not surprisingly, the IRD experience indicates that a blend-
ing of both types of TA is most desirable. Each has strengths and
weaknesses. The key to successful application of TA is managing

the combination rather than selecting one over the other.

Effective management of TA requires more than just a con-
tract-established method of accountability cr an appreciation for
the functions of both short- and long-term TA. Effective
management also requires a vision of the appropriate role for TA
to play. This involves a dissoction of the various modes of

behavior that may be involved in its application.

Behavioral Mode

A key determinant of the effectiveness of TA personnel 1is
the way that they see and act out their roles.[25] If local
capacity to perform functions temporarily handled by outsiders is
not built, the contribution of TA to sustainability becomes

questionable,
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One approach to TA is to bring someone in to do the job. An
engineer may be hired to oversee the construction of a road--that
is, an outsider is engaged as a performer. This is the most

common application of TA to IRD projects.

In the performer model, a temporary team or individual
performs a specified set of technical activities and then leaves.
The job may require a bresence of one to five years, or only a
few weeks or months. In either case, the emphasis is on a product
resulting from the activity, and no attempt is made to build
local skills. In an analytic exercise, the focus is on correct
diagnosis and technically sound recommendations; in construction,

it is on time, cost, and adherence to design specifications.

One advantage of the performer model is the outsider's
freedom from local ties. When ethnic cr age group connections
place obligations on civil servants, they may find it difficult
to resist pressure for preference in service delivery or diver-

sion of resources, Outsiders do not suffer from this limitation.

The second agproach to TA, the substitute model, is sim‘iar
to that of the performer but focuses less on the product. This
model is most common in the Arabian Gulf states, Papua New
Guinea, and sub-Saharan Africa. In this model, a qualified
outsider fills a job until local talent is recruited and trained.
The substitute model is often used when a local official is sent
overseas for long-term training or, less frequently, when in-
country institutions do the training. The model is also
manifested by operational experts working in various countries.
One problem is its tendency tc support former colonial officials

who may be short on technical skills.
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In practice, outsiders find it difficult to separate the
substitute from the performer role in a project demanding timely
decisions and action. For this reason, an outsider directly
attached to a project rarely becomes a true substitute or trans-

fers his or her skills to a host country national,

Another approach to TA is called the adviser, although a
more accurate description that of teacher: This model reflects
the view that development requires a substantial transfer of
skills and technologies and that this transfer calls for a TA

role that is filled by neither the performer nor the substitute.

In the teacher model, the outsider is placed in an advisory
role rather than in a direct decision-making role. A key factor
is the local counterpart who is expected to be the recipient of
the advice. Success is defined as the transfer of skills to the
counterpart, and thus a person focus replaces the product or job

focus of the performer and substitute models.

This type of TA differs markedly from the performer ap-—
proach. For example, an ouctsider may be engaged to conduct a
cash-flow analysis of an lrrigator association's operations. In
the performer model, the report would be the main consideration.
In the teacher model, a counterpart might be assigned for the
duration of the study, and the ability of that person to prepare
the report would be equally important. Moreover, the report
would be seen differently. It would be expected to be written as
a teaching device so that a reader also might learn how to con-

duct this type of study.

Although this model is commonly espoused in the IRD experi-
ence, it is less often practiced. In times of stress, long-term
personnel slip quickly into the performer role. Short-term TaA is
usually based on the performer model, even when the long-term

strategy emphasizes the teacher.
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The fourth model of TA behavior has its roots in community
development, organization development, and institution~building

traditions. It is called a mobilizer.

Mobilizers combine advisory and advocacy functions. They
help a community or organization increase its capacity to perform
needed functions. Thus, coalition building, inspiration, skills

development, and surrogate leadership are key activities.

Since this model emphasizes the ability of TA personnel to
motivate others to act, priority is given to the establishment of
processes that enhance local skills and encouraage the institu-
tionalization of local participation. Although this model shares
Characteristics with the teacher role, the mobilizer requires
conflict management skills and the ability to analyze and articu-

late the process dimension of work.

Outsiders may be more effective mobilizers than nationals
because the former usually have less to lose by helping to bring
about change. An effective host country project manager may

benefit from this phenomenon in the use of expatriate advisers.

Table 4 summarizes the characteristics of each of the four
models and includes the IRD experience. Traditional TA relies on
the performer model. Many projects in this study also use this
model most extensively., Technicians are given specific problems
to to attack. This approach is to alleviate obstacles and polish
the rough edges of a project design. In terms of purely technical
issues, it makes sense. But IRD is management-intensive, and more
attention must be given to interpersonal and organizational bar-
riers to performance. One result is the need to consider alterna-

tive ways of applying Ta.
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The need for Creativity in the use of TA also applies to
local sources. For example, when technical failings were found
in the infrastructure plan for the irrigation system of the
Libmanan-Cabusao project in the Bicol region of the Philippines,
the authorities removed the project from the regional National
Irrigation Administration (NIA) office and placecd it under a
national NIA office of special projects, which was to redesign
the system. This change was justified by .the lack of redesign

capability at the lower level.

An alternative approach would have been to establish a
temporary task force, composed of both national and regional
staff, to do the redesign. This approach would have solved the
problem while bujilding local capacity. Thus, a teacher-performer
approach might have been more effective than just a performer

approach in facilitating sustainability.

Moreover, when sustainability is seen as a major objective,
TA must be viewed in a different light--TA is not only essential
for delivering goods and services to beneficiaries, but it is
also a key element in building local capacities. The types of
services needed from TA personnel may shift as greater recog-
nition is given to Preparing those who will inherit project
functions. This emphasis may herald the rise of the teacher and

mobilizecr.

But choosing a preferred behavioral model is not adequate to
improve TA impact. The organizational strategy must be
supportive of the behavioral approach. Contradictions will arise

when the TA and organizational Strategies are at odds.

For example, implementation through a PMU is often combined
with long-term TA cast in the teacher role. In this case,
counterparts are recruited away from a permanent organization,

placed in a temporary and vulnerable one, and then expacted to



digest knowledge from the TA experts. By the time this knowledge
transfer has taken place, however, the PMU is planning to disband
and the counterparts are sct adrift. Thus, permanent institutions
have been drained and local technicians or managers have been
abandored. A mismatch between organizational and Ta strategies
has led to limited capacity building. A combination of organiza-
tional bypass and individual focus inhibits sustained secrvice
delivery and limits the potential impact of a project. One way
to lessen this problem is to strengthen the abilities of some

local institutions to provide TA to others. -

Local Technical Assistance

Contracting mechanisms, time frames, and behavioral models
are not the only issues surrounding the use of TA. Another
consideration involves the development of local sources to pro-

vide assistance to local clients.

The term "technical assistance" evokes an image of foreign
experts dispensing advice or doing a job. Indeed, this is often
the practice in IRD. But just as there are alternative

behavioral models, so too are there alternative sources.

Upland Thai villagers, for example, hired a lowland rice
farmer to come live among them and teach them advanced methods of
rice cultivation.[26] Although the TA source was external to the

village, it came from within the country.

Building a local center of excellence to prcvide assistance
after donor resources are exhausted is a strategy for promoting
sustained service delivery. When projects work through
intermediary organizations, those organizations can become future
sources orf TA. In Botswana, for example, a few strong burial
soclieties provided financial management ski1lls and other
assistance to other societies|[27), and in West Africa credit

socleties have helped start new ones.[28]
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The inability to focus attention and concentrate capacity
provides a partial explanation for unsustained local organiza-
tions. The disperson of c¢ffort and resulting inability to build
viable beneficiary groups cnharactevized IRDP II in Jamaica. If a
few had gained the strength to assist others, the project might
have had a longer-lasting impact.[29)] Similar experience can be

identified in Indonesia, Liberia, and Tanzania.

Strengthnening local concentrations of teacher and mobilizer
skills should bhe an objective for the application of imported TaA.
But a key guestion is where to build those skills and how to

ensure that they will be used.

Client organizations may need process capacity to gain
access to local skill strongholds.[30] 'That 1s, knowledge of how
Lo contract for services and pProcedures for doing so may be
lacking. Thus, both the suppliers and users of TA may need to b=
primed before the linkage occurs. Projects can be designed to
perform this function, and the criteria for evaluating TA can be

Structured to take this situation into acccunt.

Moreover, private and non-governmental organizations can be
used. Often civil service restrictions are so great that the
only way to obtain a critical mass of skilled people (and ensure
that their skills will be applied) is to work outside government.
In these situations, projects can be designed to act as match-
makers, bringing together local suppliers and users of organiza-

tional and technical saervices.

Adopting these approaches implies a radical departure from
the common performer-oriented use 0f TA in IRD. It also has
implications for appropriate approaches to management training

instituticns and training processes.
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Training Practices

One important aspect of IRD implementation is training.
Long-term degree training often takes place overseas, but imme-
diate objectives are usually better served by staff training
organized as a routine implementation activity. For example, LADD
in Malawi has a training officer who oversees an extensive staff
tralning program within the project area. Credit supervision,
agricultural extension, and technical subjécts typifv the short

courses.

Management training has also become an integral part of many
IRD projects. Joint programming workshops are held repeatedly in
Indonesia, the Philippines, and Tanzania. Retreats and staff
brainstorming sossions are used in such countries as Jamaica and
Liberia. These are especlally common when provincial or regional
capabilities are being strengthrened, but they also take place

within PMUs, PVOs, and lead line agencies.

There is, however, a remarkable pattern in the sources used
to conduct on-site management training. Although local insti-
tutes of public administration (IPAs) could easily be tapped,
this does not happen. Even when it was assumed in the project
design, such as in Liberia's Bong County project, little or no
interaction takes place. Instead, TA funds are used to bring in
outsiders or to pay local experts who are not affiliated with
IPAs. For example, Malawi's LADD arranged for a course in super-
vision and management with the University of Reading in the

United Kingdom, rather than with the IPA at Mpembe.

The explanation is twofold--organizational and methodologi-
cal. The organizational explanation emphasizes a lack of autonomy
and a lackluster leadership that characterize IPAs. Moreover,
the upward mobility of civil servants is not speeded by a

teaching tour at an IPA. Instead, it can be a dead end. Budgets
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are small, and influence is low. The result is an inward focus by
institute staff and a lack of interest by IRD staff about which

skills an institute staff may possess,

The methodological explanation emphasizes the ineffective
practices that commonly characterize the training approach of

IPAs. More specifically, IPa training has six weaknesses:

® A place orientation--unrelated individuals are trained
together because participant days and full use of the
facility are deemed more important than improved job
performance;

® A dictation orientation——participants are treated as
recipients of faculty knowledge rather than as possessors
of prior job-related knowledge;

@ An inference orientation--hyrothetical Cases, rather than
real issues and problems, are used to teach methods;

e A single-lovel focus~-supervisors, middle managers, and
senior staff are trained and treated separately;

® An overemphasis on organizational resources--a technique
is equated with its us~, "nd no attempt is made to assess
organizational incentives or disincentives for adoption;
and

© A discrete approech to training--training is treated as
separable from the ongoing process of project management
and therefore is undertaken in discrete units at distant
places with trainees from unrelated fields.

These methodological weaknesses have reinforced the
organizational problems of many IPAs, especially in Africa, and
have contributed to the poor linkage between IPAS and IRD

projects.

A more effective approach uses an action orientation with

real work units. Characteristi~s of this approach inc_ude:
© A link between training and work, using work groups as
the basic unit of training;

® The use of real and current work-related problems of
trainees as subject material for workshops;



@ The fostering of multilevel involvement in training to
enhance supervisor-subordinate communication;

@ The conduct of training at or necar project sites when
possible; and

© The use of an enhancement strategy that makes participant
knowlodge and skills the basis for tralining rather than
relying solely on trainer expertise. [31]

This approach has registered success in such varied environ-
ments as Egypt, Indonesia, Kenya, the Philippines, and Tanzania.
When local cupacity to undertake this approach is built, it
offers a way out of the technical assistance traps that threaten

the sustainability of IRD.
SUMMARY

The IRD experience suggests tha. organizational choices and
management practices directly affect service delivery and offer
explanations for observed differences in success. At the same
time, no matter which organizational alternative is chosen, pro-
Jects grow to reflact the class structure and organizational
profile of the lucal environment. Althougn organization and man-
agement maxke a ditference, the extent of that difference is
bounded by local factors. Thus, there is no optimal way of
organizing--there are tradeoifs, and the local situation deter-—

mines the relative advantages of each option.

Nonetheless, some general lessons are clear. For services to
be delivered, authority should be concentrated. Dispersed

authority leads to breakdowns in coordination and performance.

In all settings, successful implezmentation is closaly re-
lated to the ability of menagers to recegnize and use informal
procedures, relationships, agreements, and communication chan-

aels. Informal processes are appropriate in all organizational
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models, but’they require project designs that allow sufficient
scope for innovation and flexibility. This, in turn, requires a

real decentralization of authority to the field level.

Herein lies a dilemma. Concentrated authority is required
for efficient delivery of goods and services, whereas delegated
authority serves the broader implementation goals of rural devel-
opment such as institutional development and the transfer of
skills and technologies to the grassroots. Finding the appro-
priate balance in each particular setting 1s at the heart of the

development management challenge.

A manager focusing on external coordination supported by a
deputy focusing on internatl supervision and control can help
resolve *he dilemma. In fact, this approach characterizes several
well-run projects. TA teams also improve their performance when

they adopt a similar arrangement.

Poorly cor-~=eived financial management procedures, approaches
to TA, and types of training all impede IRD service delivery. But
new, more promising approaches are emerging from the experience.
They promise success not because they focus on service delivery
alone, but because they look beyond administrative fixes to

confront questions of sustainability and local action.
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CHAPTER THREE

ENHANCING LOCAL ACTION

The developrment landscape is littered with unused goods and
services--empty clinics, wasted fertilizer, ignored extension
advice, and countless other inappropriate or unsustained
responses to project implementation. There are numerous reasons
for this poor record. National policies that make sustained
response unattractive to villagers, unaccéptable social conse-
guences of using project products, administrative barriers, and
lack of basic resources needed to use services have all

constrained effective local response.

At the same time, successful responses have occurred. Suc-
cess may take several forms, but it invariably involves action by
rural people to adopt new technologies and to commit resources to

achieve development objectives.

Local action is an essential part of the development process
precisely because development is a process and not some pre-
defined end condition. Development irnvolves change, the most
important of which is in the attitudes and actions of those
people who become participants--individually or in groups--in the
process itself. Through participation in their own development,
people have the opportunity to strengthen their capabilities and
build their own channels for expression and accountability.[1l]
In an ideal world, local action would be the beginning of a
development effort rather than a response to an outside initia-
tive. But even in an imperfect world, local action is the key to

sustainability.

Types of effective action differ with particular development
initiatives. The response needed for increasing agricultural

productivity is distinct from that desired to implement a family

planning program. With both economic and social development
- W L
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initiatives, however, some changes in behavior on the part of
rural people will be required for success. In addition, develop-
ment initiatives will not be sustained unless beneficiaries make

some form of resource commitment to support those initiatives.

Unfortunately, changes in behavior and commitment of
resources frequently do not take place. Fucrthermore, project

histories indicate that problems of inadequate response are
neither sector-specific nor area-specific. Instead, they perme-

ate the entire development experience, -

This experience base predates the initiation of the projects
reviewed in this book. Indeed, most of those projects were
designed to try and avoid nonresponse. Some succeeded, and
Others were notable failures. This chapter examines the dijf-
ferent strategies these prolects used to generate a sustained
local response, and it asscsses the relative merits of those

Strategies based on their record.

Since it is the intended beneficiaries who do or do not
respond to project products, a focus on beneficiary perceptions
and behavior might be expected to dominate attempts to forge this
linkage. This, in fact, is the case. Four basic Strategies are

evident in the IRD experience:

e Conducting beneficiary-oriented studies;
® Establishing beneficiary-oriented organizations;

® Practicing beneficiary-oriented management; and

Providing beneficiary-oriented incentives.

Sometimes these approaches were used together; in other
cases, they were used individually. Some cases provide clear
examples of how and why a strategy did or did not work. Others
are far less clear in terms of results and possible explanations
for them. This chapter 2xamines the range of experience and

attempts to extract some lessons from it,
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MAPPING THE LOCAL LANDSCAPE

Rural villagers do not initiate donor-supported rural devel-
opment projects. Instead, these projects emerge from the
professional interests, career prospects, and bureaucratic man-
dates of donor staff, combined with the political interests of
donor and recipient organizations. In this world, one way to
improve the quality of project designs and the probability that
beneficiary response will be achieved is té increase civil ser-
vants' understanding of the perspectives, priorities, and
behavior of villagers. This is the purpose of beneficiary-
oriented studies. Some studies are intended to inform donor
staff, whereas others are directed primarily at local civil

servants and project personnel. Both are needed.

The development record Suggests that donor ideas about
projects are as likely to spring from individual obsessions and
organizational fads as from any appreciation of conditions in
specific localities.[2] Even local civil servants are often far
removed in education, experience, and world view from their
village clients. In fact, the requirements for bureaucratic
membership and advancement usually widen the gap between civil
servant and villager. At the same time, the myth is often
maintained that civil servants who have village origins can speak
for villagers. This is not often the case. Thus, the need to
use studies of beneficiaries to inform prciect implementers and

designers is a re=al one.

Al though these studies may carry many labels, such as
farming systems research, multipurpose surveys, or social
soundness analyses, two basic types emerge from the experience:

project focused and nonproject focused.



68

Project-focused Beneficiary Studies

When analysis of beneficiaries is geared to a particular
project intervention, it may take place as part of the design
Process or during implementation. Theoretically, both approaches
should help inform managers and policy makers of ways to improve
projects to serve beneficiaries better. However, the record of

turning new findings into inproved processes is spotty.

Social soundness analyses, for examéle, are a standard
component of project desian documentation of the United States
Agency for International Cevelopment (AID). But these analyses
seldom identify real social constraints to beneficiary action.
Instead, the tendency is to gloss over political and value
problems, to stress idealized views of group solidarity, and to
show how the project might reach some specified tauget group. A
Prime example is the social soundness analysis carried out for
the Bula-Minalabac Integrated Area Development Project in the

Philippines, but this case is not atypical.

Another example is the field study that preceded thre design
of the Maasai Range Management Project in Tanzania.[3] In this
instance, the project proposed to bring about fundaniental social
changes, such as turning nomads into settled ranchers and alter-
ing the basis of the relationship between the Maasai and their
cattle from social status, religion, and companionship to produc-
tion for market sale, Although the difficulties were too obvious

not to note, they were seriously underestimated.

In a few cases, studies bridged the gap between subproject
design and project implementation. In the Save rhe Children's
Community Basecd Integrated Rural Development (CBIRD) Project 1in
Indonesia, reconnaissance methods were used to assess the neceds
and commitment of local villages to decide which localities would

receive project assistance. This approach worked well, not
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because the studies were sophisticated but because the use of the
data was followed by a participatory style of management and

supported by thc project's small-scale, focused nature.

Project-specific beneficiary studics often take place during
implementaticn. For example, during implementation, temporary
specialists and the project anthropologist conducted numerous
studies of the effect of Tanzania's Maasai project on the Maasai.
Unfortunatcly, the studies had no appreciable impact on either

project redesign or staff behavior.

The provision of a specialist to perform a particular
function may serve as a crutch for those who wish to avoid re-
lated tasks. Some technical assistance contract personnel
assigned to long-term positions on the Maasai project viewed the
anthropologist as a provider of socio-cultural services to the
expatriate contract team. This removed much of the communication
burden of the counterpart role from their shoulders. That is,
the technicians could focus entively on technical problems
because the anthropologist would handle culturael and relationship
issues. The result was lack of serious attention to beneficiary
analyses. Other factors, such as the predominance of non-Maasai
as project staff and a local perception of the project mission as

reforming the cantankerous Maasai, exacerbated the situation.

Although the Maasai project 1is an extreme case of the poor
use of beneficiary studies to improve service delivery, it is in
fact consistent with practice elsewhere. For example, although a
study of farm records in Jamaica generated interesting and
potentially useful data, it had little impac% on the Second

Integrated Rural Development Project (IRDP II).

Thus, the record of project-level beneficiary studies con-
tributing to modifications that enhance beneficiary response 1is
poor. This is not necessarily a result of poor studies. It also

stems from multiple factors blocking the use of study findings.
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Among those factors are the rigidity of project designs; lack of
incentives for civil servants to respond to beneficiary needs;
and the fact that these studies are usually afterthoughts,

occupying a peripheral position in the implementation process.

Nonproject Beneficiary Studies

The scecond approach to beneficiary analysis involves studies
to inform decision makers on a broader, nonproject basis. These
studies may be academic, supporting a docgoral thesis, or they
may be applied studies commissioned by donors to inform their
organizations of local conditions. The academic model is wide-
spread with anthropologists, agricultural economists, and farming

Systems specialists Ffound throughout the developing world.

The applied model has multiple variations. Some studies may
become so outsized that they assume the status of a project
themselves. The Bicol Multipurpose Survey in the Philippines 1is
an example of this phenomenon. Other cases include the numerous

agricultural sector analyses conducted in West Africa.

The beneficiary study record becomes similar to that of
project-level studies. In the Philippines, for example, an analy-
Sis of peasant Perceptions was conducted in the Bicol region.
The title of the report was "Let My People Lead," but the result
reflected more curiosity about and lip service to nmarticipation
than any atctempt to let rural ideas actively qguide project
designs.[4] This study, commissioned in the early 1970s, identi-
fied improved housing as a top priority for villagers. Yet five
years later, housing programs were still noticeably lacking from

donor and local government portfolios in this area.

A recent initiative by the AID country mission in the
Philippines represencs an attempt to identify different household
survival strategies throughout verious areas of the country. (5]

This approach has much to be said for it. But formidable politi-
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cal and procedural obstacles make it uniikely that the lessons of
these assessments will be incorporated into programs that truly
respond to villager needs. A similar attempt to identify the
poorest of the population was undertaken in Indonesia, and the

results seem to be of similarly limited use.

Thus, neither micro nor macro beneficlary analysis has an
encouraging record. Particular explanations vary by place, but
one dJeneralization consistently emerges from the experience:
When learning is separated from action, .the record does not

improve.

A second explanation is related to the political nature of
IRD. Frequently, political obstacles arise that prevent govern-
ments from adopting and implementing the requisite public poli-
cies needed to support appropriate development efforts. In other
cases, difficulties lie, not with the intentions of gcvernments,
but with their inability to afferct their programs in t+ ‘ritories
over which they exercise formal Jurisdiction.[6] Sometimes,
seeming political commitment to participatory local development
may, in reality, be simply a recognition that rural mobilization
can be an effective tool for increasing government control of the
population. Civil servants learn quickly how to co-opt local
initiative, controlling it rather than stimulating it.[7] In
this environment, beneficiary analysis is likely to be ignored,
unless it provides information that serves political agendas. But
that kind of information may be sensitive. There are many reasons
why learning is separated from action and why beneficiary analy-
sis seldom improves the link between implementation and sustain-
ability.[8] An approach that merges learning with action 1s the

building of local organizations.

BUILDING LOCAL ORGANIZATIONS

A common project strategy to obtain response is to co-opt or
Create a beneficiary-oriented organization. This strategy empha-

sizes the action component of the learning/action dichotomy and



is an almost universal practice in IRD. Local organizations can
facilitate collective action by helping people make decisions or
reach consensus and by providing a communication 1ink with
supervising agenciecs and project personnel. Often loceal
organizations are valuable as channels of information about needs
for specific servicoes. Moreover, because they may be primary
users of these services, local organizations have an important
role in planning and implementing scrvice delivery. And as
vehicles for distributing benefits, they can support project

equity objectives.

Examples of these local organizations abound. A typical
mocel is represented by the cooperatives established by the Bong
and Lofa County Integrated Agricultural Development projects in
Liberia, Other examples include the irrigator asscciations and
compact farms in the Bicol region of the Philippines; the
development coummitteecs of IRDP IT in Jamaica; and numerous
Cooperatives, rancher's assoclations, fisherman's groups, and
village organizations scattered thioughout the IRD landscape.
All of these organizations were erpected to serve as communica-
tion channels during implementation and then to become the

inheritors of project functions in the post-project period.

The purposes of a beneficiary organizalion are to enhance
participation by providing beneficiaries a mechanism that they
consider to be their own, and to support sustainability by
Creating a local entity that can continue approdsriate project
functions after the project ends. Generally, thes= local organi-
zations are created as or become satellites of the IRD project.
A beneficiary organization is more likely to be a rroject crea-
tior than part of the local landscape before the project began.
In any case, it is useful to review the implementation experience
with these organizations and to draw characteristics of success

from that experience.
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Implementation Experience

Organizational placement strategy influences the types of
problems that plague the introduction and development of bhenefi-
ciary organizations. When a lead line agency that incorporates
staff from multiple sectoral agencies is used, there is likely to
be competition to determine which model the local organizations
will follow. This competition occurs because line ministries
usually have traditional relationships with certain local enti-
ties. For example, when the first IRD Ffield project began imple-
mentation in the Bicol, the Ministry of Local Government and
Community Development championed its group, the Samahany Nayon,
as the basic unit in the irrigators' association. At the same
time, the National Irrigation Administration favored its model,
called a compact farm, and the Ministry of Agriculture used a
differcnt version of an organization with the same name. The
amount of time and energy that was spent debating the relative
merits of each group during the first two years of implementation

was phenomenal.

This problem is much less likely occur when either a project
management unit (PMU) or a subnational government unit implements
a project. The PMU's autonomy allows the imposition of its own
organization. Provincial or regional development efforts usually
fund multiple subprojects that use different local organizations,
thus satisfying several sectoral agencies. Expnerience 1in
Indonesia, Liberia, Malawi, and Tanzania supperts this observa-

tion.

IRD experience in Jamaica is similar, but presents a compli-
cating factor--the guestion of whether to use a pre-existing
organization at all. This issue can consume much attention since
beneficiary groups are not monolithic and different factions will

want the project to link itself to the organization that favors
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them. The use of any iocal organization may be seen in political
terms by local leaders. Party officials, landlords, merchants,

and farmers will all have competing agendas.

Moreover, those decision makers' agendas may be incompaciv.ie
with successful implementation of a local organizational
strategy. When this is the case, two styles of derailment can
O0ccur: avoidance and sabotage.

The avoidance reaction is exemplified by a subproject compo-
nent of the Provincial Area Development Program (PDP) in
Indonesia. A calf-raising subproject on the island of Madura was
being established. As discussions and analyses proceeded, it
was realized that the scheme could generate significant income.
As a result, civil servants boecame reluctant to use a beneficiary
organization to implement the subproject. Instead of a local
ranchers' association serving as the implementing agency, they
wanted thelir own staff organization to take charge of the effort

and reap its benefits.

In this case, a perception of tradeoffs between bureaucratic
and beneficiary well-being conmplicated the implementation of a
beneficiary odrganrization strategy. This 1is a predictaple
bPhenomenon when expected benefit levels are high. If the sub-
project had been a small-scale, low-profile effort, it would

have been less likely to evoke a Predatory response.

Sabotage may result when a bencficiary organization is in
place, but the project administration views it competitively,
The idea of establishing a local organlization and then devolving
PMU functions to it is widespread., 1f a PMU builds capacity in a
Cooperative, the cooperatrive can take over marketing, credit,
and input supply activities that the PMU had begun. But if PMU
staff intend to perpetuate their positions, they may resist
strengthening the cooperative. Instead, they are likely to seek

training to build their own skills, and then use this it to



justify retaining key functions where the capacity lies--in the
PMU itself, This happened in the Lofa County project in
Liberia.[9] Thus, for project imjlementers to take beneficiary
organizations seriously, there must be incentives for them to do
so. This is true no matter which organizational placement

strategy is used for the project.

In addition to bureaucratic perspectives, the village view-
point is important, although usually underemphasized. In many
locations, multiple projects compete for the time and attention
of the same village leaders, model farmers, or even model benefi-
Claries. This is in addition to the normal social and work
obligations that are often demanding in rural societies. More-
over, the rural social and agricultural calendars seldom coin-
cide with the budgetary cycles and fiscal vears of local
governments or International donors. The result is a squeeze,
with beneficiary organization leaders receliving pressure from
above to use time a certain way and resistance from below.
Thus, loal organizations may be seen as a burden. African,
Asian, and Latin American IRD experience all reflect this

problem,

Just as a disparity often euzists betw-en project resources
and rhetoric, so too local organizations are often expecit.d to
engage 1n functions that may be contradictory. Many of these
units are actually established to funnel credit for input
supplies to farmers and to provide pe=r pressure to improve the
repayment record. Thus, these organizations begin life dependent
on a project for resources, while saddled with the role of
project policeman. To 2xpect these organizations to evolve
naturally into a representative of farmers with an independent

resource base 1is unrealistic. Yet these expectations have been

the norm in IRD experience.
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The difficulty of advancing from what 1s to what is intended
is demonstrated by the attempt to mold IRDP II development
committees in Jamaica. In this case, the projcct-1linked
committees had great difficulty evolving awny from their

Parasitic reliance on the project.[10]

Overall, the record of using a beneficiary organization
strategy to enhance beneficiary response and improve chances for
sustainability is mixed. At the same time, enough successful
cases have emerged to suggest some charaéteristics needed to

make the approach work.

Successful Strategies

Local organizations range from functional groups such as
small farmer marketing cooperatives to social or religious bodies
with no apparent development role.[l11] Most communities have an
official or semiofficial development committee, such as the
Indonesian Lembaga Sosial Desa, with closz links to formal local
leadership. These groups vary in terms of how reoresentative
they are of the community and their state of vitality, but even a

moribund group can becowme a development resource.

Successful local organizations can play positive roles as

vehicles for:

® Providing two-way flows of technical information that
support those individuals who try new approaches and
break down barriers between groups or individuals;

¢ Reducing risk to a minimum and practicing economies of
scale;

® Adapting project activities to local conditions;

¢ Marshaling local resources;

® Achileving greater political and economic independence for
local people by exercising influence over locally based

administrative personnel and asserting claims on govern-
ment; and
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@ Coordinating and spreading the benefits of outside assis-
tance.

In many rural societies, specific groupings may emerge for
specific functions: maintenance and repair of irrigation systems,
construction of a school, or installation of a potablz water
systom. Often the most successful organizations are those of
this type, beginning with a single function that satisfies some
immediate local concern. Yet these temporary groups often become
permanent. Or they may move on to other activities, despite
failing to achieve the initial goal or while walting to do
so0.(12]

Historically, most local organizations have not been based
on broad, participatory decision maxing. Or if oriented *oward
the poor, they have often lacked the resources and higher-level
support necessary to be effective. Successful organizations, in
contrast, gain legitimacy with the poorer elements in the commu-
nity by addressing their specific needs, building trust, and
achieving widespread user satisfaction. The process of develop-
ing these organizations requires management ingenuity, particu-
larly in areas lacking social cohesion and traditions of broad-

based decision making. It also requires considerable time.

Even so, new problems may arise. Majority rule may still
lead to majority discrimination against the very poor, who are
the stated target of most IRD projects.[13] Special attention
may be required to prepare the most marginal members of the
community for genuine participation. One approacn, used success-
fully by the CBIRD project in Indonesia, is a variant of the
single function concept. The project gave the poor the
opportunity to participate initially in small functional working
groups so that they could gain the experience and skills to
prepare them for participation in broader community

Organizations. Through interaction in the working groups and
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commurity organizations, the poor had opportunity to gain
acceptance and recognition by members of the larger, more

established groups.

Similarly, in several Latin American countries, communities
have formed civil improvement associations to plan and implement
specific rural works projects. An individual community commits
its own resources to thesec projects and petitions the government
or other funding agencies for additional funds. Once a specific
project is completed, these organizations may lie dormant until
they act on the next felt need. But the organizations represent
a resource that can be mobilized quickly in response to future

Nneeds.

One recommendation emerging from studies of local organiza-
tion is that project designers should not prepose a single
oOrganizational model--in terms of size, responsibilities, or
structure--for a whole project area.([14] Instead, they should
consider various altecnatives, This was done in the Mandara Area
Development Project in south Cameroon. The design team suggested

that three alternatives were avallable. The project could:

@ Ignore existing organizations and attempt to create new,
multi-functional, development-oriented organizations at
the village level or higher;

¢ Use existing single-function village organizations and
attempt to increase their technical capabilities in the
project activities with which they are involved; or

© Use an existing single-function organization and
€ncourage its gradual expansion into more varied func-
tions by increasing its participation in several project
activities,

The first alternative——creating new organizations--was
regarded as the most difficult since it required a political
Sponsorship that was not readily apparent. Village development
committees, found elsewhere in Cameroon, were absent in the pro-

posed area. This was the case because administrative authorities
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in the north, belonging to a politically dominant but numerically
small ethnic group, suspected a potential political orientation

in such groups dealing with development issues.

The second alternative--using existing organizations and
increasing their capabilities--was regarded as the easiest since
1t most closcly conformed to the present governmental vision of
the objectives of rural development projects in Cameroon. The
third option lay bstween the first two. By gradually encouraging
the formation of a modest community body cabable ¢f dealing with
several development needs and organizing a common response to
them, project implementers would be less likely to threaten an

administration concerned about excessive decentralization.{15]

Thus, the IRD experience supports particular sides on the
lssues of how many functions to begin with and whether to use a
single model. Another recurring issue involves the boundary of
local ocganizations. The spatial arrangement of an irrigation
area may crosscut administrative boundaries such as municipali-
ties or provinces. The record in this project sample is not
clear. Land development in Jamaica, for example, followed
watershed boundaries and encountered troukble by bifurcating
communities. Irrigation organizations in the Philippines had
similar problems, but they stayed with the resource-based

boundary and overcame the difficulties.

Even when a project using a topographical boundary for
satellite organizations encountered failure, the choice of
boundary did not seem to be the major determining factor.
Because a single-function beginning and a resource to manage
appear to be rezlated to success, it would usually be preferable
to build on the boundaries of the resource base rather than on
political boundaries that reflect historical circumstances more

than future potentials. Nevertheless, much energy may be
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required to deal with boundary-related conflicts. The inheritance
passed from a project to local organizations is seldom purely

positive,

Viable 1local organizations are a necessary, although not 1in
themselves sufficient, condition for successful IRD. Without the
support of local organizations, the best technical packages and
the most skilled administrative personnel are not likely to
elicit effective recponses from the rural poor. Al though bene-
ficiary-run organizations are no panacea for local problems, at
certain times and places they may represent critical vehicles for
providing the link between project-related services and village

use,

Beneficiary organizations that contribute to rural develoup-
ment tend to possess attributes that are discussed throughout
this book. a summary of key characteristics is displayed in

Table 5 along with some lessons from the IRD experience.
SUPPORTING PART ICIPATORY APPROACHES

The discussion of beneficiary studies and organizations
identified a common weaxkness in the link between formal adoption
of these strategies and actual bureaucratic behavior. Withcut
an incentive structure that rewards the use of beneficis~y
analyvsis or the Strengthening of local organizations, i..-
Plementers are apt to follow a course of action that relegates
beneficiary perspectives and initiatives to a secondary prior-‘ty.
This situation points to the need for the third way te support
positive response among beneficiaries--the pbractice of

beneficiary-orienteq management.

Two aspects of beneficiary-oriented management are particu-
larly important. The first jis participatory management; the
second is bureaucratic reorientation. These issues are discussed
below a2%ter a review of common constraints to effective benefici-

ary-oriented management.
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BENEFICIARY ORGANTZATION CHARMCTERISTICS

DIMENSTON _ DESIRED CHARACTERISTICS I IRD EXPERIENCE
RESOURCE BASE e Should control a renewable natural resource A monopoly over a natural resource, such as irrigatinn water or woodlots,
e Shruld establish and control its own buijet is a key to sustainability. Project financing or access to credit
o Should learn to generate new resources will evoke a response, but it may be short lived, Training and technical
e Should b a resource base that can b man- assictance in the exploitation of the resource base will b2 needed. The
aged better with collective action cooaTity to Jenerate, budget, and MaNage resources may need to b2 built by
the projoct.,  Fovital resource baso enbanses chances for sucesss, but a
very large and visible one may attract prelators.
SCALE e Should b matchad to resource bage If it bevgins too saall and does nak inclule key mrersonalities, success
e Should begin smaller rvather than larqer way b doanasl. If it beerins too Tavge, the effort may be 30 unfocusad
that teadership skills may not be built., Village boundazies, settlemont
patterns, aod other preo-existing boundarios mnst be taken into acscount.
OPERATING STYLE o Should e open anxd visible Anofon operating style drawes monbers ind ensoros fhat oraanizational
Shiould tw conpatible with and use lo- bonafits are distributed eqiitably.  raining may v necoessary to support
cal informal wanaganent mechanisms such a style as wall as a ountability to a broad marhership.  FEven
* feaders should be accountable to a training in elanentary opwrations, such as running meetings, may be neaded.
Lroad constituency Althoush comnon wisdaa suggests that this will b reiecte] in many
cultures, the 10D expoerience is that iv g widely acreptabla,
MEMBERSHI P o Shonld b2 broad basai i Althongh mombers must have a comnon interest —- C.5., WAtAr ~— mon-
¢  Should not exclude local elites I arship should not b limited to a narrow aroun,  Th2 idesl is ko ba
e “hould share a common interest in the “inclusive" rather than "erclusive,” but organizational hwonefits must
minagan2nt of the resource base b distributed equitably.
FUNCTIONS PERFORMED @ Shout ' te-1in as single function orqgan- The easiest way to cripple an ovganization is to forece it o perform
Lol many functions before it can perform one well.  Should basin with a sin-
« Sliv i e able ro adapl Lo new or mul- gle function -- water managanedt or marreting, for example -- and learn
Liple furctions through time to b2 effective before expaniing its functicns. This alss gives it a clear
place in the local organizational enviromuent.
ESTABLISITIENT e Should not begin as a mechanism for 1f an organization is identificd by Incals as a me2ans for cutside elijtes
HISTORY the project to control beneficiaries Lo penetrate the lecality andt control thoir activities, response will be
e Should tmild on local pride, self- avoldance rather than involvapent. In an aren with a history of self-
perception, and sense of self-reliance reliance, local pride can b harnessed tn provide a participitory momentira.
e Should not be  imposed by outsiders consistency with traditional eommmity norms sperls acceptance,
LINKAGES 10 e Should develop infommnally Effective local organizatiors develop linkages with othoers anl use
UTHER e Should not be forced multiple channels to influence their envirorreonts. 1 one organiza-
ORCANIZATIONS — tion is a captive of another, it is not apt to satisfy manher neods.

Vertical linkages can improve access to suppnrrt and resources.  Hori-
zental linkages can reinforce the application of technical and ardmin-
istrative skills within the cowmmnity. & strategy of opuilding the

capacitins of selected organizations to serve other organizations allows

effforts to be focused and improves changes for sustainaple success.

8



Management Constraints

Management or administrative constraints may work against
the effective involvement of local people in development acti-i-
ties even when beneficiary participation is a proclaimed goal of
these activities. Two categories of constraints are of
particular importance--institutional factcrs and inappropriate
design. These factors are interrelated. Variations in
institutional capacity can thwart attempts to replicate even
successful pilot projects. A design appropriate in one context

may not work elsewhere, even if the technical package is sound.

Major institutional factors include:

® Administrative capacity;

© Access to resources by local institutions that are
accountable to the poor; and

® Bureaucratic responsiveness to the needs and interests of
the local poor.

One example of the importance of administrative capacity for
local response was provided by PDP in Indonesia. Credit was a
common element in PDP-funded subprojects. 1n the provinces of
Central and East Java, where existing administrative structures
for credit were relatively strong, the PDP Strategy of extending
credit to small local traders had a beneficial impact.
Interestingly, different existing credit systems were used in the
two provinces, based on preliminary assessments of institutional
Sstrength. But in each case, credit facilities were made more
accessible, the process of loan application was simplified, and

supervision of outstanding loans was strengthened.

Credit was also a major component of the PDP strategy in
Bengkulu. 7 :this case, however. virtually no credic infrastruc-
ture existed before PDP and the new systems did not take hold.
As a result, credit delays had a serious lmpact on the plans of

technical agencies responsible for irdividual subprojects. The
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heavy concentration of credit programs in the Bengkulu PDP may
thus be seen as an unnecessarily high-risk approach in which the
attempt was made to institute a program requiring a relatively
sophisticated and mature organizational base before that base

exlsted.

Frequently, IRD projects depended on central governments for
critical resources. This lack of local control over resources
often introduced a major constraint to participatory objectives.
For example, the Government of Zaire's difficulties in meeting
budget commitments became a major problem for the North Shaba
Rural Development Project. Funding cuts in late 1979 led to
layoffs cf 600 people, or two-thirds of the project's work force.
Most of them came from the iafrastructure subsystem, which ground
to a halt. The lack of funds meant that the project staff had
greatly reduced means of transport and were not reimbursed for
travel expense. As a result, they were not able to maintain

effective contact with farmers.[16)]

These examples are typical of centrally designed programs
that often do not adapt well to local institutional realities or
differences in institutional environments. The ccnsequences are a
dulling of incentives for local involvement and a further move-
ment of control over decisions and resources toward central

authority.

Government bureaucracies are poorly attuned to the needs and
aspirations of the poor, principally because most development
agencias came into being before participation became part of the
dominant develcpment paradigm. These agencies were designed for
more centralized, service-orientesd programs, and their bureau-
cratic structures, systems, and norms pose important barriers to
effective local action.[17] Furthermore, as weak, newly
independent central governments attempted to engage in nation
building and brin¢g their peripheries under control, bureaucratic

practices became even more rigid.
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Yet the activities of the POOr in government programs are
crucially affected by the ways thcse services are run.[18] For
example, ncarly all extension scrvices are government run and
function according to standard procedures, rules, and precedents.
These often engender both inflexibility and slow response to
field needs. Prospects and incentives, particularly for those
working in the field, are typically unpromising. Often pleasing
immediate superiors becomes more important than responding to

clients.

The idea of development as material goods or technnical
services, which outside money and expertise can bring to the
Poor, enables bureaucracies to legitimate their own claim to be
the only competent overseer of the projects they plan and imple-
ment. This claim often pegins with the donor agencies them-
selves. In the process, they nourish the syndromes of
Overbearing goverument and popular apathy that mark poverty in

developing countries.[19]

Numerous development initiatives fail to generate appro-
priate local response simply because they do not make sense. In
fact, what are diagnosed as management problems often result from

ambiguous or unrealistic project designs.

Design deficiencies occur for many reasons. Frequently,
there is pressure to implement projects quickly for political
reasons or Dbecause of short budget cycles. Design work and even
feasibility studies are often perfcrmed within boundaries Gefined
by earlier decisions to proceed in any case. With their field of
inquiry limited, designers often fail to observe potential
constraints to local response in the project environment. This
problem may be compounded by the common preference for the use of
technical specialists whose very use for the design studies
implies a preselection of relevant solutions. Although this
selection may serve the application of expertise to anticipated

project issues, it may also widen gaps in understanding of
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external, unanticipated realities. Moreover, data generated from
these technically oriented design studies are often in a form
that is of little use for planning feasible implementation

strategies at the grassroots.

In IRDP II in Jamaica, for example, designers chose to
repeat a development strateqgy that had been tried twice before in
the area without notable success. The concept of paying sub-

sidies to farmers for their participation in soil conservation

0
0

hemes had been the basis of earlier programs that failed to
ensure continued maintenance by farmers of the subsidized soil
conservation works. It did little to increase production ot
income on the hill farms. The experience of the earlier soil
conservation programs evidently was ignorad in designing IRDP I1I,
which experienced parallel failings. Although the design flaws
were well recognized by Jamaican project manaders, they were
reluctant to pressure AID to change a clearly 1inappropriate
strateqgy for fear of alienating its support for this external
resource-dependent project. AID, for its part, was reluctant to
pull back from a project with recognized problems because of the

existing political imperative to move money 1in Jamaica.[20]

Two design problems of particular importance to local action
are the failure to consider adeguately local perceptions of risk,
and excessive project complexity. In general, designers should
assume that proposed innovations will not =2arn a ready response
from local people unless certain conditions exist. For example,

lnnovation is more likely to be accepted in rural areas in which:

¢ People have been previously exposed to, and have
accepted, other innovations;

® At least some portion of the community is highly moti-
vated or open to change; and

¢ Traditicnal attitudes, institutional structures, and
customs do not impose overwhelming social costs on early
adoption.
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When factors such as these do not support risk taking,
project designs should schedule sufficient time and appropriate
activities to build local interest and confidence. Most likely,
this objective may be accoumplisned by building on cooperative
solutions to specific farmers' probloems. In many situations,
actors commit themsclves to a specific technical innovation with-
out realizing the extent to which thic benavior slowly and
subtly, but irresistibly, induces add ticaal changes in behav-
ior.[21] But this may be a relatively lengthy process, and few
project designs reflect the necessary patience,.

Projects requiring a complex mix of planning, administra-
tive, logistical, technical, and funding resources often result
in local dependence and the vyielding of control to outside
elements. HMoreover, up-front provision of outside services tends
o constrain the commitment of local resources by project
beneficiarics. Nevertheless, complexity is a common charac-

teristic of IRD efforts From deslgn to evaluation.

Complexity constrains local response from the perspective of
donors as well as beneficiaries. If a project is highly complex,
1t is less likely that donor agencies or host agencies will
encourage beneficiaries to become actively involved.[22]
However, if a local population does not percelive that it has some
control of, or influence over, project resources, a sustained

positive response is unlikely.

For designers, there are difficult tradeoffs implied in
these considerations. A widespread network of small projects may
facilitate response but requires field staff and local linkages
to a degree that is uncommon for either central governments or
donor agencies, Spreading resources thinly over & large area may
Create serious difficulties for logistical and financial control.
In fact, few examples evist of genuinely decentralized projects

taking on complex, integrated tasks.
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Historically, these tradeoffs have been welighted in favor of
a large-scale approach. The emphasis continues to be on
elaborate, administratively cecaplex, and capital-intensive proij-
ects that rely heavily on imported technology and are suitable
for cost-benefit analysis.[23] These projects tend to follow
rigid designs, impose unmanageablec recurring cost obligations,

and be intrinsically antiparticipatory from the outset.

The alternative to complexity is a sequential approach that
vegins with such elements as local irrigation schemes, provision
of focused credit, or training programs that permit meaningful
local involvement. However, these projects may bhe relatively ad-
ministration- rather than capital-intensive; difficult to monitor
and inspect because of geographic dispersion; unsuitable for
complex techniques of project appruval; and slow to implement,

unless "they originate in popular enthusiasm."[24)]

Participatory Management

Thus, a major implication of this discussion is that a
sensitive awareness of local conditions, practices, and needs,
combined with knowledge of the policy environment, is essential
for development planning and management. Indigenous social and
@conomic arrangements survive because they perform necessary
traditional functions, are adapted over time to cultural peculi-
arities, and satisfy local needs. An understanding of the con-
straints and risks perceived by farmers is therefore part of the
process of eliciting their perceptions of local needs and
providing them with opportunities to participate in the process

of addressing those needs.

One study has suggested three categories of essential local
data requirements in projects targeted at small farmers. Similar
requirements would apply to management of projects for other

groups as well. These categories are:
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¢ Data to understand and overcome the constraints on
farmers imposca by ¢nvironmental factors;

@ Data to ensure that project components are adequate or to
determine alternative ways of providing the needed
services and knowlodyge; and

© Data to determine project focus and organizational
capabilities within an area so that farmers receive the
benefits of project activities,[29)

Project managers aud staff always work in a state of imper-
fect knowledge when addressing constraints to local action. In
addition, they may be faced with self—impoéod limitations. For
example, they may wish to avoid being accused of pclitical
meddling or may feel locked into rigid project blueprints or
comfortable addressing only technical questions. To modify these
perceptions and achieve more effective action on constraints,
managers and staff need better information from designers and a

wider range of managemoent and organizatiocnal tools.

Much has been written about the value of villager-held
knowledge, and it has become common wisdom that villager par-
ticipation in project deliberations can lead to more effective
local action toward development goals.[26] It has also been
Suggestad that when civil servants and project staff experience a
participatory management setting they will be more willing to

involve villagers in project decisions.[27]

This is confirmed by experience with PDP subprojects in
Indonesia. Two different districts in the Kalimantan Province
had motorized fishing activities that the project supportied. In
both cases, the project suppnlied boats, motors, and nets.
However, wvillagers in one location received two types of nets
whereas in the other they received three. The difference is
important because fishing is poor during three months of the
year, except for the availability of a particular speciss of
large fish. Whereas the two types of nets were appropriate for
small fish and shrimp, only the third net was effective for

catching the large fish.
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In the district in which three nets were provided,
villagers had been consulted during the design of the subproject.
In the other case, they were not. The explanation for a par-
ticipatcry approach in one district but not in the other lies in
the opnrrational styles of the two district commissioners
("bupati"). One stressed a collegial style in his relationships
with lccal line-agency personnel. He called it collective
responsibility. However, the second followed an authoritarian
approacin. The subproject with only two nets was in the distri-t
of the authoritarian bupati, and the sectoral agency staff in
that avea were less interested in promoting villager parti-
cipation in development decisions.[28] This case is especially
intriguing because it strongly indicates that the determining

factor was management style--all other factors were equal,

Arother example of beneficiary-oriented management also
comes from Indonesia. The CBIRD project in Aceh, implemented by
the Sa*e the Children Federation (SCF), practiced open manage-
ment. This approach was anplied at the level of both the SCF
field office and the village and subdistrict committees asso-

ciated with the project.

At the field office, the application of open management was
largely a reflection of the style of the SCF Indonesia expatriate
director. At his initiative, an air of easy informality per-
meated the SCF office, which was the base for more than 15
employ=es. Because of continuous movement between Aceh and the
field, the number of persons working in the office at any given
time was about one-half of the total. The fact tnat the SCF
office and the residence of the director were in the same house

contributed to the open atmosphere.

More important, there was a structured attempt to increase
communication to a maximum degree. Stiff meetings were held fre-
quently, and staff problems or complaints were openly discussed.

Reports, memoranda, and correspondence, except strictly personal
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material, were posted. This approach contributed to a well-

informed and well-motivated staff.

Open management had its greatest impact at the village
level. The introduction of this management style was a major
innovation for an Indonesian village. The decision to adopt this
style was made by the local committees themselves, but was large-
ly influenced by the training that members had received under the
auspices of SCF. Open management meant, in effect, that all
expenditures, income, receipts, and accounts were routinely
published and posted. The i1dea was accepted that the local
cemmittees were not closed groups but acted on behalf of the
whole community. Therefore, the community had a right to know
what was taking place. Committee meetings were open. Villagers
participated in meetings, aided by training that enabled them to

understand the proceedings and records of the committees.

A major result of this openness was the willingness of the
community to isolate and remove corrupt leaders. The availabil-
ity of information clearly showed that people were being
victimized by some of their leaders and representatives. The
result was that leaders were held responsible for their behavior
in ways that had not been possible before. Another effect was a
slight, but important, shift of power to the socially and

economically disadvantaged. [29]

Although both these examples come from Indonesia, attempts
by individual project managers to promote participatory manage-
ment are commoun 1in the IRD experience,. Botswana, Ecuador,
Jamaica, Liberia, Niger, the Philippines, and Tanzania all
provide cases in which the approach was tried and seems to have
worked. A participatory work environment does help encourage
0rganizational staff to share resources and authority with
clients and to develop a service delivery style that emphasizes
participation and cooperation. This work environment is

characterized by shared decision making and problem solving, use
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of teams to set targets and monitor the performance of tasks,
shared job-related information, and a nonauthoritarian organiza-
tional structure.[30] The approach assumes that people possess
the capacity for responsible, self-directed, and sclf-controlled
beheavior. It also suggests that staff feelings of self-worth

contribute to effective job performance.

Participatory management emphasizes a particular aporoach to
leadership and supervision. The underlying theme is that a
participatory style supported by a beneficiary-oriented policy
can be a major stimulus for treating clients as colleagues and
jointly improving the implementation process. Thus, the role of
personal leadership is stressed. The issue's importance derives
from the crucial role of agency or project sta®f as contact
agents between local people and civil servants. Yet staff

commonly control few resources and are ill prepared and poorly

-

motivated.

A participatory management approach may take place
independent of organizational placement--PMUs and private
voluntary organizations are as suitable as permanent institutions
for experimentation with participatory management. But the tran-
sience of personnel limits the ability to sustain this approach
within temporary settings. Therefore, it is necessary to go
beyond individuals and their ability to shape a work environment.

The need is for a long-run refocus of bureaucratic procedures.

Bureaucratic Reorientation

"Bureaucratic reorientation" (BRO) is a new term to describe
an old phenomenon--the attempt to make large impersonal organi-
zations responsive to the people they ostensibly serve.[31]
Others have documented activities of this nature in such places
as Sri Lanka and the Philinpines.[32] The IRD projects on which

this book is based amplify the lessons of experience.
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Among these projects, various types of BRO were attempted.
For example, the design of new organizations and irteragency
relationships characterized work in Nepal and Ecuador. In tche
Philippines, the use of process documenters was a significant
feature of the Buhi-Lalo Integrated Area Development Project.
CBIRD's introduction ¢f a beneficiary-inclusive information sSys-
tem in a field situscion also represents an attempt at BRO.

BRO rests on three pillars in its attempt to construct
humane and responsive organizations. The first is the personal
style and leadership characteristic of participatory management.
The second is the information function stressed by beneficiary-
oriented studies. The third is a concern for structural factors

affecting human relationships [33].

Although BRO is not a widely followed approach on the empir-
ical IRD landscape, a few projects focusing on subnational
government entities such as Arusha Plarning and Village Develop-
ment Project in Tanzania and PDP in Indouesia stressed a combina-
tion of organizacional learning and reorientation. Nonetheless,
BRO required a scrutinizing of bureaucratic systems that seldom
took place in IRP, It was more common to find problem defini-
tions surrounding cattle (the Maasai project in Tanzania) or
terraces (IRDP II in Jamaica) or irrigation wa'er (most of the
Bicol region projects in the Philippines) than it was to
encounter IRD undertakings that viewed the bureaucracy as an
important part of the problem and were designed to address this
issue. Instead, when the problem was perceived, *the IRD response
was likely to be to try to bypass the issue entirely, such as in
the Lofa and Bong County projects in Liberia. The tendency was
to aim at easy, discrete, physical targets rather than at more
elusive targets such as rural institutions and institutional

networks.



When bureaucratic reorientation was attempted, information
flow was usually seen as an important first step. In Nepal, the
design of the Rural Area Development--Rapti Zone Project was
predicated on a perceived need for decision makers to be more
aware of village perspectives.[34] 1In Tanzanla, the Arusha
project used the methods of Paulo Freire to engage in dialogue
with villagers and to incorporate their knowledge and values into
a regional planning exercise.[35] The project even used aerial
photegraphy to show them their land from a different angle and to

involve then in discussions of resource issues.

In PDP in Indonesia, a first step was to articulate what was
meant by the program's institution-building objective and to
examine which hureaucratic practices were obstacles to achieving
it. A rosult was the identification of administrative procedures
that rewarded nonperformance and poor relationships with benefi-
ciaries. In the Ace Province, responsibility for each project
vehicle was assigned to one individual. That perscn received a
standard monthly cash allotment to cover all fuel and routine
maintenance costs. Any costs exceeding the allotment had to come
from the individual's own pocket. If the total was not used,
the civil servant could keep the amount that remained. Al though
this practice did reduce false and inflated expense claims, it
also provided a strong incentive not to make frequent trips to
isolated rural areas since these trips would increase fuel costs
and the likelihood of minor repairs. Thus, the procedure
deterred even dedicated and willing individuals from working

collaboratively with villagers.[36]

When the impact of this procedure was identified, it was
employed as a wedge to begin exploring structural obstacles to
bottom-up development. The procedure was quickly grasped by
provincial civil servants to show that it was not their poor
intentions or irrationality that inhibited progress. This deper-
sonalized highly volatile issues and made possible a step toward

organizational self-criticism and learning.
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In PDP, a dual set of objectives——beneficiary income produc-
tion and institution building by government at the provincial
level--signified the interrelationship between local capacity and
rural well-being. This interrelationship is represented in
Figure 2. At the same time, subproject activities were to be
used as learning laboratories to build burcaucratic abilities to

help villagers increase their productivity and income.

Figure 2 suggests the complexity of PDP's dual focus. The
more concrete and romantic subproject emphasis on production can
easily dominate institutional objectives. Moreover, intergovern-
mental relations introduced a factor that supported this
proclivity--donor reimbursement procedures were designed to sup-
port only successful subprojects as measured by budget expendi-
ture and production criteria of a traditional nature, The result
was an inconsistency between targeted staff behavior and the
incentives to support that behavior. As a result, organizational
learning was stifled and local distrust of decentralization was
reinforced. It also bacame apparent that reorientation is needed

in donor bur.aucracies just as much as it is needed elsewhere.

In PDP, iwplementation decisions, not design configuration,
posed this threat to sustainability. The project did have the
latitude to emphasize organizational learning rather than
subproject production, but risk-avoiding behavior bv donor field
staff followed the path most common in IRD--rhetoric for capacity

building and resources for physical production.

This issue constantly appears on the IRD landscape.
Performer-style technical assistance, reimbursement procedures
geared to control of physical products, and evaluations centered
on the achievement of financial disbursement and physical produc-
tion targets all combine to focus the attention of management
away from local initiative and learning and toward the

accomplishment of pre-set production schedules by project staff.
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Thus, the IRD experience with bureaucratic reorienration
argues that, although management behavior and two-way information
flows are important, structure is paramount. Political, bureau-
cratic, cultural, and even donor incentives must support the use
cf resources to achieve development and social-learning objec-
tives. Otherwise, the installation of physical facilities will
reign supreme, and local action will be treated as a secondary

component of the implementation process.
ENCOURAGING BENEFICIARY ACTION

The fourth major way to enhance prospects for local action
is to provide some form of incentive to facilitate beneficiary
response. This may be based on a policy decision at the national
level, such as government marketing boards paying a higher price
for a commodity produced in a project area, or it may be based
on the assumption that the project technology addresses a basic
need among the beneficiaries and itself is an adeguate stimulus
to eéencourage them to respond. Alternatively, project components
may be designed to provide incentives for people to adopt new

methods and behavior patterns.

These different approaches are not always mutually exclu-
sive. For example, providing subsidized fertilizer seeds, or
equipment may be a project element but may also regnire prior
concurrence among policy makers. Similarly, the attempt to in-
crease security of land tenure may be a necessary initiative in a
smallholder scheme, but it requires supportive policies or it can

not be implemented.

Policy issues will be explored more fully in Chapter 4.
They are important in determining the sustainability of behavior
changes, and thus they belong in the discussion of sustaining
well-being, To conclude the examination of strategies for
enhancing beneficiary response, however, two dimensions of

incentives should be ny>ted--meeting needs and sharing risk.
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Meeting Needs

Project designrners invariably assume that opportunity for
increased income will provide enough incentive for villagers to
respond to the goods and services that the project will provide,
But sometimes things are not so simple. When this is the case,
the capacity for adjustment can spell the difference between

success or failure.

The Karonga/Chitipa IRD project in northern Malawi illus-
trates this point. Rice production in Karonga District was to be
increased through the introduction of new varieties (Blue Bonnet
and Blue Bell) and the use of improved cultivation practices.
The traditional variety, Faya, was susceptible to breakage
during milling and thus had little commercial value. But the
peoplae of the area loved Faya. It was not hard to see why. A
walk through the village in the evening was a sensory delight.
The smell of Faya cooking over hardwood fires permeated the
atmosphere and whetted the appetite. And the promise was
fulfilled because Faya was a truly delicious variety that

appealed to nearly all who tried it.

As a result, production of the improved varieties lagged
behind targets. Villagers continuved to plant Faya for household
consumption and local sale. Although Faya did not respond to the
new input package as well as did the new varieties, it retained

the desired flavor and plesased the villagers.

The project and the Ministry of Agriculture accepted the
farmers' values and attempted to arrive at a solution. Through
research they developed a hybrid grain with milling characteris-
tics of the new varieties while retaining the taste of Faya. It

was called Superfaya.

In this case, success at promoting a behavioral response
rested on the project's ability to meet beneficiary needs through

a midcourse adjustment rather than assuming that the logic of a
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project technology would automatically induce the desired
changes. To do this, flexibility and open communication are

required.

The establishment of constructive channels of communication
should begin during the needs analysis, If a participatory
environment is not established from the beginning, it is more
difficult to establish it later. IRD programs such as the Arusha
project in Tanzania and PDP in Indonesia took special pains to
involve villagers in the design and initiation of local
subproject activities. Or the whole, the effort paid off in

enhanced local interest and response.

The most reliable means of finding out what the problems and
felt needs of potential beneficiaries are is, simply, to ask
them. This is not as obvious as it seems. Care must be taken to
avoid producing an unrealistic wish list. Priorities must be
established and consensus reached by soliciting the views of a
wide spectrum of the local population: small-scale farmers,
women, leaders, progressive farmers, civil servants, store
owners, and merchants. Some constraints must also be considered:
the government's development policies and priorities; the availa-
bility of personnel and resources; and the extent to which these
felt needs are an expression of special interest groups rather

than the local population as a whole.

Participation gives beneficiaries a stake in the project
and tnus an incentive to work as co-owners to make it succeed.
This approacn mixes incentives, risk sharing, and participatory
management., But even more may be required. An illustration is

provided by the Maasai project in Tanzania.

One objective of the project was to 2ncourage an increased

offtake of cattle to satisfy the national demand for peef, But
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after the Maasai sold their cattle and obtained cash, they found
that rural shops were empty of consumer goods. 1In fact, the

principal item that could be bought was beer.

Forced social change with no replacement for eroded values
and lost possessions did not improve well-being. As a result,
there is little evidence that the response will be sustained.
The project failed to meet the Maasai's needs. Economic circum-
stances and the policy environment did not offer an incentive for

continued response.

However, one element of the project did meat beneficiary
needs. The condition of the herd was visibly improved by dipping
cattle to i1id them of ticks. Although the Maasai were suspicious
at first and resisted the new practice, the certainty of the
technology, the speed of results, and the fit between those

results and Maasai values led Lo swift adoption.

Generally, neither villagers' practical knowledge alone nor
the technical knowledge of those introducing innovations is, of
itself, sufficient to anticipate and overcome problems. A
merging of both understandings is necessary to avoid the
misapplication of new technologies and lessen the associated

risks.

Sharing Risk

In rural areas, the government is oftan viewed by people as
a tax collector and a provider of goods and services. Since
government and project services are essentially free, there is
little reason to value or care for them. A common manifestation

of this attitude is the failure to repay government credit.
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One notable initiative among IRD projects has been to incor-
porate a major finding of previous research and require some form
of contribution toward project resources by beneficiaries.[37]
That contribution was often in the form of labor but included

money, facilities, and management.

Local resource commitment not only reduces needs for exter-
nal contributions but, more important, also encourages owner-user
identification with project goods and services. This identifica-
tion, in turn, contributes to more honest project management,
especially when an open management style is adopted. Further-
more, local maintenance of project products is substantially
improved when local people view these products to be the result

of their own efforts.

Resource commitments may be generated in a variety of ways,
ranging from user's fees for services provided (as happens in
many indigenous water-users' associations and cooperatives) to
establishing some enterprise specifically devoted to raising
funds for the local organization and its activities (such as a
store, communal plot, moneylending organization, or labor pool).
What is important is that participants control how these locally

generated resources are allocated and used.

If possible, resource commitments should be made formal by a
contract negotiated between beneficiaries and outside funding
sources. This contractual arrangement takes beneficiary contri-
butions seriously and provides increased local leverage. But
these contracts must be negotiated so that local choice is
retained and local capacl*ty enhanced. The result will be
better, more sustainable projects. This apvroach is a major step
away from the creation of local dependency toward the support of
local initiative, and it is on this initiative that authentic

development depends.
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SUMMARY

The key to project success is local action, but all
approaches that support it are not equally effective. Beneficiary
studies, for example, have been largely unsuccessful as a result
of their tendency to separate the knowledge gained through these
studies from the political and administrative realities of
implementation.

Although the use of local organizations has a spotty record,
success invariably is associated with the use of local groups.
Effective local organizations are characterized by control over a
renewable resource base, broad-based membership, an open
operating style, linkages to other organizations and sources of
support, and a focus on a limited number of functions conmmen-
surate with the organization's experience and management

strength.

Temporary susbsidies, such as direct payment to farmers to
adopt innovations or the granting of interest-free loans, tend to
build local participation on a fragile, unsustainable base. This
is a particular problem when subsidies are financed by foreign
aid. Either these subsidies become a drain on the host govern-
ment, or they cease at the end of project funding. In the first
case, local dependency is perpetuated; in the second, purchased
participation stops with the payments. Then the preproject con-
ditions reassert themselves and project-introduced innovations

remain only in memory and myth.

Poorly conceived pro_ect designs often fail to deal serious-
ly with the risk considerations of the poor and other local
factors that may restrain openness to innovation. Attempts to
bypass landlcrds, merchants, and other nonpoor groups often
result in project assumptions that are little more than imported
myths and professional or political wishful thinking. The problem

is compounded by complex designs that tend to lock local people
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out of the project decision process and move control into the

hands of outside technical and administrative experts.

A participatory work environment encourages project staff to
share resources and authority with clients and to develop a style
of delivering services that emphasizes a collegial relationship
with beneficiaries. But IRD experience with attempts to reorient
bureaucracies to more open styles of management shows how hard
this goal is to achieve. Structure is pacamount. Political,
bureaucratic, cultural, and donor incentives must support the use
of resources to achieve development and social-learning objec-

tives.

A key point is the need for technical staff to share
resources and suthority with beneficiaries. Thus, there is a
basic contradiction between the need for concentrated authority
to deliver services and the need for dispersed authority to
encourage local action. A remaining guestion, then, is whether
further contradictions emerge from consideraticn of the link

between local action and long~run sustainability.
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CHAPTER FOUR

SUSTAINING BENEFITS

Local action in response to project initiatives is one key
to success., But if the action does not lead to the actor's
betterment, then it is not likely to be sustained. Unmarketed
produce does not raise farmer income, nor does it provide an

incentive to continue planting that crop.

Unfortunately, the IRD experience is filled with examples of
the withering away of hard-earned gains from project activities.
Sometimes climatic shifts, such as droughts, hasten the retreat
from success., Other times, however, the cause is more closely
related to the ill-conceived or incomplete strategies followed by

development planners and supporters.

In East Africa, for example, expatriate scientists worked
nearly 15 years to develop better varieties of maize. But when
the last technicians left in the mid-1970s, research ground to a
halt. Although technical assistance had been provided,
institutional capacity to continue had not been built.

Unfortunately, this is an all too common fate.

Most IRD strategies cast production, whether of roads
ot crops, as the star in the development drama. Concern for
sustaining that production by maintaining physical ot
institutional infrastructure is left for supporting actors. The
result is an implementation style that pays lip service to
sustaining functions and benefits while yielding the resources
and the spotlight to immediate production. Thus, this chapter is
concerned with factors that are too often viewed as complementary

Or supporting rather than as central.

At the same time, the dreary record of unsustained advances
was well known before the IRD projects reviewed in this book were
designed. In fact, all of them containcd components, or made

assumptions, that were directed toward sustaining the initiatives
i
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of the project. To appreciate the lessons of that experience, one
must understand the logic of outside intervention and induced
change, identify the major constraints to sustained benefit
flows, and determine what stratecies the IRD projects used to

ensure long-term results.

LOGIC OF INTERVENTION

Induced rural development assumes that outside resources can
be used to provide a push to local action and the marshaling of
local resources. It assumes that if a new technology is
introduced people will use it take charge ol their own destiny

and begin a self-sustaining development process.

The linear flcw from resources to improved well-being and
capability is only the initial phase. A more accurate rendition
would show the project as providing just a nudge to a cycle in
which an increase in the resources available locally would make
new goods and services available, induce response, and then
generate a greater resource base. An analogy might be the igni-
tion of a diesel engine--a project acts as a starter motor. This
perspective is displayed in Figure 3. The key element, however,

i1s the transition from starter motor to main engine.

Projects, by definition, are time bound. Cne way or another,
they end. Therefore, planning for projects tends to be equally
time bound in focus. The end of a project is logically seen as a
termination, but it is actually just a beginning. What begins, if
anything, at project end is ultimately more important than the
Project itself; what continues renpresents the real contribution

of the project.

In this context, every planning and implementation decision
should be made in the light of the sustainability issue. An
emphasis on immediate production goals leads to project designs,

organizational choices, and management practices that block any
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chances for turnover. The transition from starter motor to main

engine never takes place.

One example of this situation occurred in the Second
Integrated Rural Development Project (IRDP II) in Jamaica. This
project was conceived and begun as a major soil conservation
effort. Later, it added a focus on local farmer organizations.
Then it recognized the need for an inctegrated extension-marketing
strateqgy if production and income targets were to be attained.
The result was a disorganized mix of objegtives in search of a
common approach. Adding to the difficulty was the lack of effort
made to develop indicators of farm welfare in the project area,
or to measure impact beyond the achievement of physical component

targets.,

A primary measure of project performance was the completion
of farm plans for those farmers participating in this watershed-
oriented effort. Management emphasized the development of.new
plans at the expense of follow-up with those farmers already
enrolled in the program. The threat to sustainability is
obvious--the transition from project activity to a more permanent
set of actors requires that they have the resources, knowledge,
and desire to continue local action. But in this project, it was
not known what levels of staffing (if any) could be maintained by
the Jamaican government or whether any special project services,
such as extension outreach in marketing, credit, and home
economics, would be continued. Since project watershed boundaries
wWere not contiguous with those of Jamaican political jurisdijc-
tions, and there was no resource base for a special district,

administrative continuity of any kind was uvnlikely.

Project staff were aware of the difficulties, but the focus
on immediate production targets caused them to ignore what would
happen arter the project terminated. The emphasis was on

lmmediate action at the expense of the transition to a sustained

local effcrt.
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The need for this transition places great importance on the
resource control, perceptions, and general situation of local
people. In Mbeya Region of Tanzania in the 1960s, for example,
the word "serikali" was used to describe the 1local
cooperatives.[l] Since this is the Swahili word for government,
it suggested that these organizations were seen as arms of the
central government rather than as controlled by the villagers.
Not realiz:.ng this fact could easily lead development planners
astray in their search for an organizational host for a develop-
ment effort in the area. Thus, knowledge of rural people's inter-
pretations of their circumstances is a ke? element in ensuring

the sustainability of interventions supported by outsiders.

Similarly, the unwillingness of some Tndonesian villagers to
band together and rebuild a bridge destroyed by a flood was
criticized by an cutsider. However, the lack of action was not
the result of fatalism. Instead, it derived from power
relationships within tne community. As long as the bridge
remained unmended, those who had buats would profit by ferrying
people across the river, Since the village headman benefited by
having relatives provide the service, there was a vested interest
in delaying the reconstruction of the bridge. Strategies for
achieving sustainability, then, must be well grounded in the
context of local decision making, and they must be based on an

awareness of local counstraints.
CONSTRAINTS TO SUSTAINABILITY

Choice of an inappropriate technology is often touted as a
major cause of failure in development progrems. But the IRD
record suggests that the technology itself is only part of the
problem. The diffirulty also lies with the support svstem re-
quired by the technology, or with the administrative focus on
immediace production to the exclusion of longer-term institu-

tional, environmental, and cultural concerns.
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These issues can be separated into four major categories:
financial constraints, organizational constraints, policy

constraints, and side effects. Each category is discussed below.

Financial Constraints

Projects often fail to induce sustainable processes as a
result of financial factors. High-cost subsidized goods and serv-
ices are used without generating the ability to cover the cost of
maintaining and replacing them. Thus, the possibility that these
goods and secrvices will continue to be provided after cutside

funding ends is reduced or eliminated.

Project planners sometimes design projects as though the
availability of donor funds and host country resources was
unlimited. And this tendency is reinforced by pressure on donors
Lo use foreign assistance and capital-intensive solutions. Many
developing countries also express a preference for more
sophisticated capital equipment than is needed. In fact, they
often view the infrastructure dimensions of a project as the most

inportant.

Tecnnicians trained in developed countries also prefer to
use familiar methods and state-of-the art equipment. One
evalua:.ion of the United States Agency for International
Development (AID), for example, observed that a rural roads
project in the Philippines hLad a strong bias toward sophisticated
methods that emphasized capital-intensive construction and
excluded community participation as a result of the availability
of excess U.S. equipment at artificially low prices.[2]
Similarly, excessive costs result from trying to do too much too

sS0o0on.

Although the recurrent cost needs of an individual project
may not seem excessive, the aggregate demand for recurrent funds

implicit in a large number of donor projects may become a severe



burden. For example, the fiscal year 1983 AID Country Development
Strategy Statement for Upper Volta noted that the total recurrent
cost burden imposed on the Government of Upper Volta budget by
AlD-sponsocred projects will be alwmost one qguarter of the
projected national budget by 1987. Upper Volta will be unable to
finance these costs from anticipated revenues. A similar situa-
tion has already arisen in Tanzania, where the government is in
default on Jezvelopment loans, many of which were provided through

donor-supported project investments.

This problem is exacerbated when the true costs of a proiect
are hidden. For example, one feature of the Indonesia Provincial
Area Development Program (PDP) in the province of Nusa Tenggara
Timur was the construction of food-storage buildings to serve
several nearby villages. Previously, farmers were forced by
market conditions to sell their produce at depressed harvest-time
prices and later to rcepurchase it for personal needs al dry-
Season prices, which could be double or triple what they received
éarlier. The PDP warehouses, in contrast, planned to buy the
produce at a fair price and resell with a modest markup to cover
costs df the warehouse staff and routine maintenance. Thus, the

farmer incurred a reasonable cost for the service of storage.

But, in reality, it was a PDP-subsidized cost because the
markup did not include any allowance for amortizing the cost of
warehouse construction. These subsidies helped ensure that the
warehouses could offer a better deal than outside traders, but
thz subsidies did not help to build a sustainable system. It
apodears that, 1in the future absence of outside funding, =existing
cwarehouses will fall into disrepair and no new ones will be built
as a result of the lack of an institutionalized source of
capical. If, in contrast, depreciation costs had to be included
In the markup, then a sustainable system could have been created
to which farmers contributed and the merits of which they could

ti led to

judge for themselves. Of course, 1f the resulting marku

DS
a system that was noncompetitive with the traders, then the whole
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concept would be hest abandoned anyway. Few things work more
against the possibility of sustained response than hidden

subsidies.

In this example, realistic treatment of costs in pricing
services would have had the effect of transferring some benefits
from the individual beneficiaries of the project back into the
System so that it might be sustained or even expanded. There are
many ways & portion of revenue may be recycled to maintain the
benefit flow--fees for services; realistic interest rates on
loans; or soume agreed-on return of a percentage of project-
related production or income gains, when these are readily

quantifiable.

Of ten, however, the impact of development expenditures on
recurrent costs are underestimated. More political capital
accrues to a locai government for providing new facilities than
for maintaining existing ones. This emphasis on capital stock
makes it that much more difficult to consider adequately the

financial constraints to sustainability.

Moreover, just as donors have often succumbed to an edifice
complex, so too recipients commonly equate the proliferation of
modern infrastructure with development. Sustainability yields to
visibility unless organizational pressures can prevent this from
happening. Thus, what economists have labeled the recurrent cost
problem is simply a symptom of a deeper failing--a lack of

supportive institutional response to project initiatives.

Organizational Constraints

Few project ideas are so compelling that they will perpet-
uate benefits without organizations equipped to carry them for-
ward. Usually, the organizations must be Created or strengthened

during the implementation process. When external resources end,
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local actors must be able to continue activities, often with
fewer resources than before, Institutional capacity, therefore,

is a key element in project sustainability.

In many projects, however, relatively little emphasis is
given to the problems of institutionalization, institution build-
ing, and training. Indeed, projects are often designed to avoid
the need to build capacity. The creation of special project
management units (PMUs), divorced from the regular host govern-
ment bureaucracies, for example, is a favored implementation
approach of large donor agencies. This bypass approach is often
Justified on the grounds that existing institutions are too weak
to implement planned activities and achieve their objectives

within the required life of the project.

Autonomy avoids many bureaucratic constraints that can
hinder a project, and it can ensure a greater accountability to
the donor over the resources and Ffunds spent. Moreover, PMUs,
because they are independent of the country's civil service
system, can pay higher salaries and attract more capable staff
than would otherwise be possible. Often, however, these individ-
uals come from ministerial positions where they are also needed.
Thus, a temporary device initially created to bypass institution-
al weaknesses actually exacerbates them. Furthermore, because of
the isolation of IRD projects, PMUs have little effect on the

performance of permanent institutions.

Incentives must also exist for local hosts to do what is
necessary to deliver benefits. Project activities may result in
bureaucratic opposition that undermines the continuation of the
project and the sustainability of its benefits. This was the
case, for example, with an AID-funded agricultural researcn pro-
ject in Thailand. There, the Ministry of Agriculture and
Cooperatives (MOAC) initially supported the creation of a region-
al agricultural research center, even though it was to be housed

in another agency. However, MOAC officials soon viewed the
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research center as a competitor for resources (budgets,
perconnel, and external aid), and their initial enthusiasm for
the project died. as long as AID controlled budgetary funds for
training, research equipment, and commodities, open political
maneuvering against the project was restrained. When AID's role
in the project ended, however, the opponents of the research
center moved openly against its budget and mandate, and it was
subsequently stripped of most of its resources and authority.
Thus, ins. tutional incentives mitigated against sustained
benefit delivery. They promoted the dismantling of project

resources and the rejection of project innovations.

Similarly, the sustainability of Liberia's Lofa County

Integrated Agricultural Development Project was adversely

affected by incentives not to build capacity. The PMU was
supposed to build up cooperatives and then dissolve, leaving them
in control. But the cooperatives have not become sel f-
sustailning, In fact, from the project's inception the PMU

concentrated on developing its own ability to provide services to
farmers, rather than on strengthening the cooperatives® ability

L0 assume responsibility for those services.

Political constraints to the creation of sustainable coop~
eratives were numerous. First, the cooperatives were controlled
by the wealthy and powerful, whom the farmers did not fully
trust. Second, the middlemen were resistant to the cooperatives.
These individuals had leverage because they were moneylenders as
well and could stop providing banking services to the people, a
function the cooperatives were not able to carry out. Third,
the Liberian Produce Marketing Corporation was a relatively
strong elite-run agency, which would have been displaced by a
build-up of cooperatives. Thus, opposition was mounted from

various directions.
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Inadequate capacity, then, is often a reflection of inade-
guate 1incentives. Scarce resources combined with institutional
competition may create an environment that will thwart most

attempts at capacity building.

Policy Constraints

All development projects exist within national political and
economic settings that affect their performance and potential.
Indeed, the chances for success are low for even a carefully
designed and well-implemented project when it exists in an unfa-

vorable political and economic environment.[3]

Development problems frequently result from the interaction
of several policies. A typical example from Africa involves
price controls and high export duties on domestic agricultural
products. Both policies favor urban populations over rural
groupings and are frequently imposed to attain this distribu-
tional effect. 1In other instanées, a combination of policies
will be used to bring about stabilization. One Asian government,
for example, severely devalued its currency at the urging of the
International Monetary Fund. However, it failed to adjust its
rice procurement price to offset the increased price of agricul-
tural imports such as fertilizer. Normally, farmers could have
sold their produce on the unregulated market. However, the
limited capacity of grain storage facilities in the private
sector prohibited the level of market demand at harvest time that

was needed to create an adequate return to the Ffarmer.

Other examples of macro policy at odds with area project
objectives snd influencing local response may be cited. In
Bolivia, 2 national policy of subsidized intzsrest rates and lax
repayment requirements have principally benefited large farmers
and limited the supply of capital for small farmer crodit pro-
grams. Currency exchange regulations in Zaire encouraged imports

of food into a food-deficit area while & project attempted to
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increase local food production. In Ethiopia and Indonesia,
import restrictions and free-market controls aggravated the
storage of critical project inputs such as fertilizer and spare
parts. This in turn lim:ted project effectiveness at the

district, community, and village levels.

Developing countries have historically suffered from serious
economic problems such as shortages of domestic savings and hard
currency, as well as internal demand and supply imbalances.
These difficulties have led, in turn, to slow growth,
unemployment, and high rates of inflation.[4] In many cases,
governments chose, or were forced, to address these problems in
ways that inadvertently hampered the implementation or impact of
projects. This was the case, for example, with the failure of a
project to construct a rice mill in Papua New Guinea. When the
government lowered the official price for rice, the farmers in
the region no longer found it profitable to market their output.
Consequently, they switched from rice to other crops. The newly
constructed government rice mill had been built based on
assumptions that were no longer reasonable. As a result, the

mill eventually went bankrupt.

Macroeconomic policies can impinge on both implementation
and sustainability. Domestic price ceilings, designed to promote
exports ard maintain low food prices in urban areas, often lower
or eliminate the incentives for farmers to increase production
or adopt agricultural innovations. Import tariffs or quotas to
foster domestic production of agricultural inputs may increase
production costs and lower incentives to increase production.
Foreign exchange controls may restrict the importation of criti-
cal inputs, such as fuel, needed to :ontinue project activities.
For example, a project in a West African country was prohibited
from importing light-weight plows in Ffavor of heavier, domestic-
ally produced ones. However, the heavier plows were poorly
adapted to the soils in the project area and had to be pulled by
oxen, rather than less expensive donkeys. Aas a result, there was

little demand for the project-supplied plows.[5]
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Restrictive monetary policies can limit the access of bene~
ficiaries to credit, and tight budget restrictions may lead to
shortages in personnel and administrative support. Unless pro-~
Jects are designed with these macroeconomic limitations in mind,
or the —9olicies themselves are changed by the host governments,
the success of development projects and the sustainability of the

benefits they generate will continue to be undermined.

Economic policies may support development projects, but in
ways that cannot be sustained. For example, the reliance on a
technological package requiring the heavy use of chemical ferti-
lizer may not be sustainable in a country in which fertilizer is
imported using scarce foreign exchange, or where the rural

infrastructure is inadequate to ensure its timely distribution.

A parallel market for project outputs can also obstruct
project objectives and threaten sustalnability. In the Niger
Cereals Production Project, for example, a seed multiplication
effort was failing because of the low official price and high
parallel market price for grain. Rather than deliverinag the new
seed to the project, the farmers who contracted to mass produce
it sold the seed for twice the official price to buyers smuggling

i1t into Nigeria, where it was consumed rather than planted.[6]

A political policy of particular significance to rural de-
velopment is agrarian reform. 1Its propecnents argue that it is
essential to increased agricultural development. Equity argu-
ments aside, it is thought that title security and intensive
production, both of which are seen as resulting from a meaningful
agrarian reform, will lead to significant production and income
increases. Two problems with agrarian reform policies warrant
further attention. First, there 1is the danger that these
policies, implemented in a country with rapid growth, will result
in such a high degree of land fragmentation that small holdings

become uneconomic.
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Saconrd, there are transition costs in any agrarian reform.
Producticn declines as the new landholders take charge, These
declines can be large when the transition period is stretched
out, when it occurs through violence, or when the reform 1is
poorly conceived or implemented. Moreover, unforeseen side
effects can negate the reform. Even so, agrarian reform is often
an essential element for sustained equitable development--when
the tillers of the land cernot keep its bounty, they have no

reason to conserve, improve, or even continue to till it.

The political distance between central planners and local
people frequently manifests itself in project designs that are
imbued with a lack of knowledge about local conditions and a lack
of accountability to local people. Since resources also tend to
be centrally controlled, the result is often a portfolio of
national policies and implementation strategies that serve other
than rural interests and that culminate in efforts with detrimen-

tal side effects.

Side Effects as Constraints

Despite careful planning and expert management, IRD projects
may produce many effects that are neither planned nor foreseen.
Unanticipated effects are usually perceived as negative, although
positive side effects may also occur. One observer's review of
Project experience in the 1960s identified "the centrality of
side effects."[7] Although they may not always assume this much
importance, side effects certainly can pose strong threats to

sustainability.

Many unanticipated project effects result from social,
economic, and technological changes that accompany the investment
of project funds, delivery of goods and services, and stimulation
of responses in a community. The resulting transformation can
severely disrupt the traditional order. The established distribu-

tion of power and wealth, and existing social stratification,



have a stability that interventions upset, either intentionally
or accidentally. In the aftermath, alternative social organiza-
tions that are timely and adequate are seldom provided. The
resulting social disruption is a likely source of negative side

effects.

A case in point is the agrarian reform issue noted above.
Land, in many societies, is not just a commodity. Instead, it is
a focal point for a complex set of human interactions. When
outsiders misinterpret the nature of these interactions and fail
to understand who gets what from them, then those outsiders are
apt to prescribe courses of action that lead down unintended

pathways.

For example, poor farmers in the Philippines have sometimes
been made worse off by land tenure reforms that were presumably
intended to improve their lot. Under the traditional system, a
sharecropper received assistance from the landowner when the
former's house was destroyed by a typnoon. Since the new system
of freehold title dissolved the patron-client relationship, the
rural poor lost this assistance. In many areas, a house was
wrecked about every five years, and thus this was no small

service lost,

The foundation for a policy of breaking up estates and
converting tenants to owners made sense at the time--tenants
could not be expected to risk scarce capital for inputs or in-
Crease thelr labor using new methods if most proceeds went to the
landlord. The problem, however, 1is that outside observers often
mistake anchor chains for prison chains. That is, what appears to
an outsider as a constraint to accumulating material wealth or
implenenting a specific policy may appear to insiders as a price
that they will willingly pay for a different social privilege,

material good, or religious comforrc.
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From the indigenous calculus, the tradeoffs may be worth-
while. Thus, a shallow understanding of the social system
surrounding a resource often leads to false judgments about the
implications of new uses for it. Side effects may block sustain-

ability, either temporarily or permanently.

Side effects may be physical as well as social. In a potable
water project, for example, health benefits can accrue from an
increased volume of water or they can result from its improved
quality. But if net benefits are not as great as expected, the
reason may stem from burdens resulting from contamination. The
availability of the water may even produce environmental
degradation, resulting in a situation worse than that before the
project began. The reduction of soil fertility as a result of the
intrusion of a dam, or an increase in schistosomiasis due to the
introduction of irrigatad production practices, is among the many

conseguences of IRD programs in such places as Liberia.[8]

Figure 4 illustrates the complexity of the benefits and
burdens that can be expected as a result of a potable water
project. The foundation for this benefit tree is IRD experience

in Tanzania.

STRATEGIES FOR ACHIEVING SUSTAINABILITY

The preceding constraints to sustainability were not always
addressed directly by the projects reviewed in this 200k. Even
so, all the projects had either definite strategies or specific
assumptions related to the prospects for long-term success. These
strategies and assumptions may be grouped into three categories--

institutional, organizational, and technological.

Often projects simultaneously embodied two or more of these
approaches. In fact, different cocmponents were usually designed
to pursue each strategy, some at a program level and some at the

project lavel, Selacted field experiences exemplify the way
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success and failure with any particular approach varied with
local circ:mstances and the project's ability to deal with a

complex web of ronstraints.

Institutional Strategies

An institutional strategy emphasizes the need for large-
scale pre-existing institutions to assume project
responsibilities. Some projects fail because they cannot
institutionalize new functions and the capacity to carry them out
within government bodies. For example, the need for rural
representation in national policy making and for a permanent
mechanism to coordinate rural development were to be addressed by
a rural development authority in Liberia, but the fate of that
effort was sealed in interministerial combat {see Chapter 3 for

details).

A more successful experience is represented by the Bicol
River Basin Development Program Office in the Philippines. Here
a regional planning, monitoring, and coordinating unit was
established before projects were developed. 1Its function was nct
Lo execute development projects, but to offer design and support
services to the line ministries implementing IRD projects in the
region. A strong staff from the area was assembled and trained,
and long-run resources were obtained through the aquisition of a
iine item in the national budget. Most important, however, the
unit acquired a place in the local institutional landscape by
augmenting, rather than competing with, the agendas, priorities,
and programs of the line agencies. Rather tnan displacing the
ministries, it Strengthened the regional offices in their
competition with other areas for tne ministerial budget. The
difference between the Liberian and Phiiippine examples is a key

determinant for explaining the different levels of success.

trengthening of governmental machinery also characterized
projects dealing with subnational units, such as PDP in Indonesia

and the Arusha Planning and Village Development Project in
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Tanzania. Training, critical examination of bureaucra®“ic pro-
cedures, and experimentation with subprojects were key elements
in these programs. In addition, they were program-level ‘nter-
ventions and not just single projects. The need to build carvacilty
within a permanent institution in the public sector was seen as
necessary to achieve sustained development in the country. This
goal required a program strategy instead of a pure project orien-

tation.

When a pure project approach was Eaken, institutional
strengthening seldom resulted. For example, IRDP II in Jamaica
encountered difficulty in finding revenue sources to cover
recurrent costs as well as to continue supporting project
initiatives af=zr the end of external funding. An inability to
address the larger environment certainly limited any prospects
for sustainability--the use of a PMU precluded successful

institutional strengthening.

Also integral to an institutional strategy was a focus on
policy reform. Examining institutional incentives and the con-
text of cecentralization often highlighted policy inconsistencies
or obstacles to new objectives. Topics such as pricing policies,
inter-regional equity, marketing arrangements, and legal restric-
tions o. revenue gensration ail emerged as concerns of IRD
implementers.[9]) Even though these issues arose, and projects
sometimes had organizational linkages to high levels, in the
short run only regional deviations were accomplished. Experience
in Indonesia, the Philippines, and Zaire supports this conclu-
sion. Sometimes small changes did take place at the national
level. In Tanzania, for example, innovations in incentive allow-
ances became rational policy.[10] But this was rare and

marginal.

The general weakness of vertical linkages was a contributory
factor in this failing of IRD, especially when the projects used

PMUs. Seldom did micro change induce macro change, but this
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situation resulted more from the rigidity of those macro systems
themselves than from poor project performance. Control-oriented
civil service regulations, chaotic decision making, and
oppressive political use of bureaucratic machinery were not
easily remedied by expanding a practice introduced into a single

field location. In fact, they were seldom influenced at all.

Recent emphasis on the private sector has been advanced as
one way around this blockage. The assumption that ownership is
the primary determinant of behavior, hcwever, is not always
supported by experience. Thus, the private sector focus should
not be accepted unquestioningly. For some functions, in some
places, it makes sense. The danger is that emphasis on the pri-
vate sector will become another nonworking panacea rather than an
option with selective notential. In Zaire, for example, it is
sometimes hard to identify just what falls into which sector.[11]

The public purse is often found in private pockets.

Based on work with IRD and policy analysis in Egypt and the
Philippines, one observer 'has suggested a way around system
rigidities. If institutional capacity is separated into the abil-
ity to do something (internal capacity) versus the ability to
get something done by someone else (process capacity), the
Strengthening of the abilicy of public institutions to obtain
services from private organizations can receive more
emphasis.[12] This process-capacity approach is appealing in many
Circumstances, and it implies a dual effort, bringing public and
private actors together to improve overall performance by

refocusing bureaucratic attention.

In general, bureaucratic reorientation was not a centratl
tenet in the IRD scripture. When the environment in a developing
country was seen as hostile to a target group of intended benefi-
ciaries called the rural poor, there was a tendency not to pursue
a strategy of improving the effectiveness of formal public sector
units. Instead, the building of villager organizations was seen

as a way out of the governmental trap.
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Organizational Strategies

An organizational strategy creates new small-scale
organizations to carry on project activities. Establishing
villager organizations and then devolving responsibility for
selected project functions to them is a common IRD strateqgy for
avoiding the problems of recurrent cost and institutional
inadequacy within the public sector. At the same time,
organizational strategies rhare a central element with
institutional approaches--the preparation of those who will
inherit project functions, assets, and liabilities to execute the
functions, care for the assets, and discharge the liabilities.
Capacity building within project-initiated inheritor groups,
then, 1is the keystone of organizational strategies,
Theoretically, the image of self-reliance and local equity that
accompanies this approcach is appealing. But the record suggests

that the way it is implemented often thwarts the goal.

The timing of a transition from project operation of a
facility to local control, for example, may affect the ability of
a farmer assocliation tec assume responsibility and perform effec-
tively. A study in the Bicol region of the Philippines showed
this is the case in an irrigation Ffacility that was to be turned
over to a farmer organization.{13] At certain times of the year,
the organization would experience a severe cash-flow problem and
could not operate without assistance. At other times, however,
the organization would have a surplus and no difficulty assuming

the financial burdens of the system's operations.

Thus, timing was one element of the way IRD implementation
influenced the effectiveness of this strategy. Another element
was the degree of resource concentratior or dispersicn. Seldom
was a concerted effort put into one beneficiary dorganization.
Instead, tachnical assistance and resources were spread out among
numerous small and geographically removed groups. The result was
that norne achieved the critical mass of resources and skills

needed to perform well, The development effort was diluted rather
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than concentrated. This was the case in such countries as
Indonesia, Jamaica, and Liberia. When things did go well, such
as in the National Irrigation Administration in the Philippines
[14] and in the Save the Children Community Based Integrated
Rural Development Project in Indonesia [15], the emphasis on one

focal organization was present.

The 1inability to concentrate effort resulted from both de-
sign and management factors. Political pressure to include many
locations in a project often produced desigﬁs that scattered the
focus. Since project designs were often the result of compromises
among the various actors, multiple agendas frequently led to a
diluted strategy. At the same time, those pressures did not cease
with the beginning of implementation--they just moved to a new
arena. When this situation was combined with the sheer inability
of field-level project managers to set priorities and order the
sequance of activities, the effect was a further erosion of the

capacity-building effort.

During implementation, administrative interpretations of
policy objectives can also make a difference, especially if
multiple objectives are pursued. A case in point was identified

in Indonesia.

An explicit objective of an Indonesian government's five-
year plan was equity. Expenditure per province was allocated on a
per capita basis with an instruction to reach the poorest
segments of the population. The implementation of this objective,

however, made the prospects for sustainability questionahle.

To achieve equitable distribution of funds over the entire
island of Madura during the plan period, local administrators
divided the villages not vet recelving direct assistance into
three groups, with eazh village to reczive help during only one
of the three ramaining years of the plan. A PDP-funded gardening

subproject fell victim to this approach.



129

The gardening project was established with a revolving fund
to pay for the costs of two new extension agents. A percentage
of the revenues generated by vegetable sales would pay for in-
puts, while another portion wouid replace the funds used to pay

the agents' salaries. The rest would remain with the growers.

To keep the revolving fund solvent, slightly more than 50
percent of the growers would have to achieve a specific produc-
tion level. The actual success rate, however, was less than 35
percent. This rate was not bad when a learning curve is taken
into account. But the rule requiring extension agents to move on
to new villages each year practically guaranteed that the target
would not be reached, the learning curve would not be climbed,
the fund would not revolve, and the extension services would not

pay for themselves.

In this case, an administrative interpretation of an equity
objective produced the dispersion of resources that made
sustainability less probable. Compounding this problem of
scattered effort was a phenomenon that might be called the new
development machismo. That is, the proof that a project was
reaching the rural poor was related to the difficulty of access
to the project site--the more kilometers of bumpy trail, the more
fords of flooding rivers, the more hours in small boats, the more
hills climbed, or the more days walking to the project location
the better the project and the more status accorded to those pro-

viding technical assistance.

This attitude may be good if it protects beneficiaries from
predatory groups that might otherwise siphon off benefits. But
as part of a larger effort, it may make management of the project
almost impossible. When scarce management or technical assistance
talent spends most of its time either traveling among remote
sites or recuperating from the effects of the travel, little

capacity gets built.
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Al though technical assistance and training were common fea-
tures of projects using the organizational strategy to achieve
sustairability, IRD field experience suggests that they are not
always appropriate or sufficient. A combination of seven ele-
ments, however, does appear to signal a high chance of success.
Five of these are process factors; the other two are substantive,

Oor structural, in nature.[l6]

The first process characteristic is a collaborative style.
This characteristic is well documented and needs no further
elaboration here. The relationship between providers and
receivers of technical assistance affects degrees of trust,

client commitment to recommendations, and mutual learning.

The second process element is an emphasis on learning how to
make things work and to solve and define problems, rather than
relying on a predetermined technology or solution. Successful
Programs are able to generate an excitement about engaging in a

learning process.

Cellaboration and learning are closely linked because of two
dimensions necessary to the learning process--engagement and
reflection. Engagement involves learning by doing, enlightenment
through action. Aanalysis, abstraction, and prescription are not
enough. Unless those who build capacity are willing to become
players in the drama, they are not likely to succeed. Thelir
immersion demonstrates a collaborative spirit and reinforces how
little they, as outsiders, actually know about the harsh real-
ities. The learning process is mutual, and it is in the fires of

organizational battles that truiy collaborative ties are forged.

Reflection is equally necessary. Activity will implicitly
define capacity, and unless objectives are made explicit and
Scrutinized, larger issues will be lost. Moreover, engagement
without reflection may produce euphoria over apparent but actual-

1y superficial progress, while more important 'structural

obstacles are missed and possiply even reinforced.
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The three other process elements are closely linked to the
first two: risk sharing, the involvement of multiple levels, and
an emphasis on demonstration. Risk sharing is needed because
there is a greater chance that innovations will become self-
sustaining and that client commitment will be high when the
client and service provider share the risk of failure. The
involvement of multiple levels of actors is one outcome of pro-
jects funded by several donors. But it is ;ntrinsically impor-
tant. Attempts to bypass local leaders or senior staff and deal
only with small-scale farmers or junior staff are bound to be
nonsustainable. If the capabilities of extension staff are to be
improved, for example, supervisory personnel and project leader-
ship should be involved. If they do not support intended
behavior, there is little chance that initial ch.nges will
continue. Thus, capacity-building activities that Ffocus only on
One organizational or societal level may be expected to falter.
Unless higher levels are incorporated into the capacity-building
process, the existing power structure can block changes that

threaten that structure.

The final process element is demonstration. Unless new
behaviors are demonstrably mere effective than old ones, skep-
tical farmers or civil servants will not adopt them. The suc-
Cess of the green revolution has been largely the result of the
ability to show the superiority of new technologies. This also
implies that, when training is a major component of a capacity-
ennancing program, it too should be of demonstrable value. Thus,
the training should involve actual groups working »nn real
problcms and not be based on artificial exercises with

participants drawn from all corners of the globe.

Although these five process considerations are important,
structural barriers can negate even the best executed processes.
The first structural consideration, incentives, has already been

discussed. The second is the resource bhase.
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The local resource base includes indigenous technical
knowledge, community folk-management skills, and informal
networks used to make things happen. But it has a physicnl and
financial aspect as well as a human and organizational oae. 1In
instances in which physical and financial resources already
exist, so much the better. 1In the more frequent case in which a
Neéw resource base is provided (whe -her through increased income
from agricultural production or local taxing power, for example),
the swource and reliability of the new base must be examined
carefully. For example, if taxing power is to be given to a
village-level entity, the certainty of the citizenry's future
income and the predatory inclinations of higher government levels
must be evaluated in measuring the adequacy of future revenue for

village projects.

In addition, the nature of *he resources themselves should
be considered. Project-related capitalization for a cooperative
or a line item in a provincial budget, for example, is not a
reliable source of funding for an organization without previous
power. However, a monopoly over physical resources such as ir-
rigation water, wells, a forestry preserve, or a village woodlot

provides a much sounder financial basis for future activities.

In fact, it can be hypothesized that an essential element of
successful capacity building in nondominant groups is the acqui-
sition of control over a central sec of natural resources. Thus,
capacity-building efforts based only on providing social services
or improving management practices are unlikely to be sustainable.
Success commonly requires a link to income-producing activity and

sufficient control over the disposition of that income.

For the organizational strategy to work, the local organiza-
tion must obtain an appropriate resource base, technical assis-
tance should use a mobilizer approach, and management capacity
should be built by concentrating the effort on a few focal

Organizations rather than spreading it thinly among many. An
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explicit objective should be to strengthen a selected organiza-
tion and prepare it to coffer services to other rural groups. This
has worked even when outside technical assistance was not
involved. An upland village in Thailand, for example, hired a
lowland rice farmer to live with *he villagers for a year and
teach them rice cultivation practices; in Bolswana, strong burial
societies have provided consulting scrvices to weaker ones; and
in West Africa, established urban savings associations have

helped fledgling associations become viable.[17]

This need for concentrated effort pmarallels the need for
concentrated authority necessary to deliver goods and services.
But an organizational strategy for achieving sustainability does
not profit from the use of performer technical assistance.
Instead, teachers or mobilizers are more appropriate. This re-
sults partly from the uncertainty of the technologies available

for capacity building.

Technological Strategies

Three apprcuches to technology may be derived from the IRD
record. Each contributed to sustainability, or lack thereof, in a

different way.

One approach has a wide following in the appropriate
technology movement. In the IRD legacy, this has meant reducing
dependence on external energy sources to lessen future foreign
excnange requirements and the recurrent cost problem. For
example, the use of animal traction for crop production 1in
Botswana, Iindonesia, the Philippines, Malawi, and Tanzania, of
organic fertilizer to increase maize yields in Zaire, and of
gravity- over pump~fed irrigation systems 1in Asia all represent

this approach.

Relying as much as possible on local materials and resources
is a sensible path to follow. When this approach was vused in

IRD, it did avoid, or lessen, some problems of achieving
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sustainability. 1In the Philippines, concrete roads were built to

reduce to a minimum maintenance and recurrent cost needs.

But this was not thes most common project assumption about
the optimal technology for rural development. More widespread was
the tendency to borrow pieces of green revolution technologies
that required new varietal seeds, chemical fertilizers, and
foreign exchange. The focus on sustaining these technologies was
limited to three areas--continued subsidies for inputs, adaptive
research, and strengthened links between résearch and extension,
This amounted to refinirg and fine tuning a technological

blueprint for increasing crop production.

Unfortunately, the blueprints were often faulty. Extension
was commonly begun before there was a technology worthy of exten-
sion. This situation was especially true in dryland areas and in
projects emphasizing rainfed crops. 1In Botswanz, for example,
the differences in rainfall within just a few kilometers could
require different plowing and planting practices. In Tanzania,
those technical packages that were successful succeeded only 1in
the high rainfall areas. Similar limitations affected 1IRD
projects in Liberia and Indonesia. But IRDP II in Jamaica showed

the most persistent example of pushing poor technology.

Those projects involving irrigated rice production, such as
the efforts in the Bicol, had more certain technologies. None-
theless, there were usually weaknesses in the production tech-
nologies used in 1IRD. Both technical and managerial weaknesses
were exaggerated when projects were based on the driving force of
a pre-existing package of inputs; rigid designs were left help-

less when the package did not work.

Occasionally, however, project strategies showed less faith
in the power of these technologies. These strategies embodied a
process approach as oppused to the blueprint approach. This

process approach is essentially a merging of institutional,
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organizational, and technological approaches 1into a perspective
that measures success as the capacity to carry on and not as just

immediate production gains.

Thus, when the uncertainty of social technologies and of
rural environments is combined with a capacity-building view of
rural development, a flexible, adaptive, learning-oriented

approach 1s needed. This is called a process model.

The elements of a process model vary among individual pro-
grams--some are more process oriented than others. For instance,
the Local Resource Management (LRM) Project in the Philippines,
the Rural Sector Grant (RSG) in Botswana, the Arusha project in
Tanzania, and PDP in Indonesia all contained process elements,
even though their configurations varied. Nevertheless, general

characteristics of a process orientation may be identified as:

® An emphasis on an extended, collaborative design process
that builds a coalition of local actors committed to the
project;

¢ A program-level effort using subproject learning
laboratories;

¢ A design broken into discrete phases;

¢ An ability to provide flexible mixes of short-term
technical assistance;

© An emphasis on the mobilizer model for long-term
technical assistance;

® Frequent use of management workshops and action-oriented
training among both staff and beneficiaries;

©¢ A concern for participatory decision making and the use
of temporary task focrces or woirking groups instead of
complete reliance on rigid management hierarchies;

@ A reward system consistent with a learning orientation
and an evaluation focus that goes beyond resource
disbursements and production targets to emphasize the
accumulation of local capacity;

¢ An applied research component with a learning
repository located in a local institution;
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® A redesign orientation, such as periodic revisions of
project organization, project objectives, and job
descriptions of project personnel; and

» Amanagementandgﬂﬂnningfocus<m1thetypeandsourceof
resources needed to continue benefit flows after the end
of project funding, and the institutionalization of
the capacity to provide then.

The process approach has been demonstrably more effective
than the more rigid blueprint approach.[19] But it should not

be used to justify management by abarndonment. [20]

Indeed, the fear of inadequate accountability pervades
discussion of the potential for using more process-oriented
project models. Many pay lip service tc the need to move away

from blueprinting, but few will take the risks involved.

For the practice, as distinct from the theory, of rural
development to move forward, design officers and donor agencies
must be presented with a menu of operational options that allow
flexibility within a framework of accountability, Some options
have been noted in earlier chapters. For example, RSG in Botswana
used a rolling redecign process to produce annual budgetary
blueprints within an evolutionary project design. Accountability
was not lost., Instead, it was pushed forward into implementation
SO that resources could be rechanneled as learning occurred. This
approach was different from the block grant image that leaps into

many minds when the process model is mentioned.

Other projects also illustrate approaches that preserve
various types and sequences of accountability. For example, the
LRM project in the Philippines, the Training for Rural Develop-
ment (TRD) Project in Tanzania, and the Agricultural Management
(AGMAN) FProject in Kenya all represent difrferent types of process
Projects. LRM has an initial phase that is so flexible that ;¢
is nearly unguided in its attempt to build coalitions and
identify local initiatives worthy of suppert in phase 2. TRD :s

training oriented with the range of target and resouce institu-
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tions evolving with experience. AGMAN is two phased and designed
with a flexible assistance fund used to act as a matchmaker for
intermediary organizations 1in the agricultural sector and
resource institutions that can help those organizations improve
their performance. Illustrative activity budgets, redesign at
the end of an initial phase, and periodic checks of direction
changes are among the process characteristics that keep
implementers accountable without tying them in red tape secured

by rigid design targets.

Table 6 suggests a menu of project profiles to combine
flexibility with accountability. The taxonomy is based on the
perceived speed of project evolution and spending. The quickest
is the elevator--the image that the term "process approach" often
evokes, This model raises the fear of disbursement without

control or of block grants that do not perform.

The escalatcr moves guickly, but it is more sensitive to
accountability needs since it is based on rolling blueprints.

RSG in Botswanra typifies this model.

The third approach, the quick step, is & bit slower than the
escalator. With two phases, the approach begins with a heavy
reliance on outside assistance and moves toward reliance on local
Centers of excellence. Kenya's AGMAN project fits into this

category.

The slow step approach begins with a lengthy coalition-
building orientation during the first phase, which is essentially
the design of phase 2. LRM in the Philippines is an example of
this approach.

A key aspect of the process concept is the artificiality of
the distinction between design and implementation. Rolling
redesigns and subproject planning exercises are among the
mechanisms used to cross this boundary. They also involve the

same people in the entire process,.



AVOIDING BLUEPRINTS:

TABLE 6

ALTERNATIVE PROCESS STRATFGIES

Approach Example General Description of Design Buiget Evaluation and Redesign Subproject Role Donor Role
Elevator o Pool of money High flexibility Annual Varies Provide money
Model Grants--

Escalator
Model

Worldwide

General quidelines,
tice Trame, and implementing
arranganents

between categories

Total based on illu-
strative activities

In terms of quidelines

Dona internally

Provide TA as needed

Ruaral
Sexctor
Grant—--
Botswana

Design has first year sub-
projects blueprinte] with
subseduent years showing
budget total unly

Fach year's bulget
spocified in detail
at beginning of each
year

Total determined at
b2ginning based on
illustrative acri-
ties

Anmal redesign process
develops rolling blueprints

Annual axercise evaluates
previous year's subprojects

Total focus

on supporting speci-
fic subprojects

Implementation of
subprojects through
public sector

Participate in annual
exercise

Provide TA

Quick Step
Hodel

Agricul-
tural
Manago-
mn2nt
Project—
Kenya

Phase I:

e Blueprint for physical
canponent.s

® Rest as in elevator
model

e 2-3 year phase

Phiase I1:
e Budget total only
o 5-8 years

TA set aside
20-50 percent flexible

Total determined
at beginning

Redesign exercise at end
of phase I

Bmphasis on learning in
resource institutions

May act as match-~
maker with evolving
task groups and both
public and private
sector focus

Temporary subprojects
major focus for
managuanent. assistance
teams

Intermediary organiza-
tions in agricultural
sector are clients

Participate in design
Revlesign

Participate in Phase 1
steering comnittee

Provide TA

Slow
Step
Model

Local
Resource
Manageament
Project--
Philippines

Phase I:

e 2-4 years

e Project to design a
proijran

¢ Coalition building

e ldentify local initiatives

Phase [1:
® 5-8 years
e Implewentation of program

Phase I flexible

Phase 11

basad on illus-
strative activities
and determined at
enxl of phase I

Determined during phase 1

Fmphasis on continuous
learning

Support of local
intiatives major
focus

Communi ty-based
emphasis

Provide meney
Provide TA
Approve phase I1

Participate in phase 1
working groups

8ET
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This 1is important because in blueprint-type projects there
is no continuity between the people who plan and the pcople who
execute projects. Designers do not have to live in the houses
they build, and thus the focus of accountability is on
controlling implementation excesses rather than on rectifying
design mistakes. Process approaches try to overcome this
weakness by incorporeting de:fign into implementation, and vice
versa, 1in practical, operational ways rather than by making
unrealistic appeals for less staff .turnover in local
bureaucracies. Process approaches, then, represent practical

attempts to make things work.

Table 6 suggests the implications of the different models
for budgetary flexibility, evaluation role, and other dimensions.
But this is only a beginning. The IRD experience is that it is
necessary to move beyond strategies that assume certain
technologies that can be blueprinted. This move requires
programming options that avoid simplistic blueprint versus
process distinctions. The implementation experience indicates

some preliminary ditections, but much more remains to be done.
SUMMARY

Financial, organizational, and policy constraints often
impede local action leeding to self-sustaining dynamics. Social

and physical side 2ffects can have a similar impact.

Institutional, ovganizational, and technological strategies
were tried to overcome tnese constraints. One finding is that
prograiwn-based rather than pure project-based efforts experienced
more success. The need to build on established institutions

permeacted the entire IRD experience.
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But no matter which approach was used, when technical assis-
tance or capacity-building efforts were widely dispersed, little
capacity was built and the prospects for long-term success plum-
meted. Similarly, when it was assumed that a project blueprint
and a pre-existing nackage of technology provided a certain solu-
tion to local inadequacies, new problems overwhelmec management's
capability to deal with them. This was especially true when the

core technology did not involve irrigated rice production.

This exception was not just the result of technology, how-
ever. Local organizations need renewable resource bases, such as
irrigation water or forestry preserves. Without this base, organ-

izational strategies to attain sustainability usually fail.

While resource bases are built, a few focal organizations
should be eqguipped to help others. The technical assistance
approach for this effort should move away from performers toward
monilizers, organizational incentives should be scrutinized and
adjusted, vertical linkages should be established with policy-
level actors, and project designs should combine accountability
with flexibility. Only then is it likely that issues of
recurrent costs, capacity, and sustainability will receive

serious attention.
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CHAPTER FIVE

REFLECTIONS AND PROJECTIONS

The field of rural development is in a healthy state of
ferment. New ideas are emerging from field experience and
practitioners are drawing on the lessons assembled by academics.
Moreover, a breed of practitioner-scholar is in the making--with
lts heritage drawn from throughout the globe. Africans, Asians,
Furopeans, MNorth Americans, and South Americans are all
contributing to a new awareness of the bonds linking humankind
and the need to tap multiple sources of inspiration for

development strategies.

In the midst of this activity, however, there remain bas-
tions of thought and power that cling to narrow interpretations
of rural development and its outcomes. Micro processes such as
project development procedures, the organization of development
programs, the approach to technical assistance, and the style of
management found in a particular initiative all reflect the
interpretation integral to that initiative. This can have a
profound effect since micro processes often determine the effec-
tiveness of strategic options--thus, the importance of

implementation.

The preceding examination of implementation indicated that
1t is a loosely tangled collection of micro processes--team
dynamics, interpersonal relations, administrative procedures,
logistical details, and political agendas loom large as they
combine in numerous ways to influence the experience. This
interpretation emphasizes the neccd to understand the
peculiarities of specific circumstances before plunging ahead
with broad agendas that may not be appropriate. At the same time,
however, implementation patterns should be informative in » wide

range of situatiocns.
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This chapter concludes this book by emphasizing general
lessons of tne IRD implementation experience and suggesting their
implications for future development assistance. Both pitfalls and

promising pathways are discusscd.

PITFALLS OF EXPERIENCE

Learning starts by realizing and admitting that a mistake
was made, and then not repeating it. Learning also takes place
by repeatinrg a practice that appears tc have worked. But when it
is not understood why something did or did not work, it is much
harder to predict whether different circumstances will produce

aifferent results.

Explanations for the minutiae oFf implementation often fall
on deaf ears because they stress details that do not interest
planners, economists, and policy makers, w.l0 are more attracted
Lo the power and prestige attached to the overall situaation.
But without an appreciation for what happens after policies are
declared and plans set in motion, grand designs are likely to be
unrealized and the means for attaining them unsustained. Until
this situation is rectified, developinent efforts will continue to

encounter the same traps and pitfalls as in the past.
The IRD experience highlights some problems and myths that
plague the development enterprise in general. It also suggests

some ways to avoid repeating past mistakes.

Rhetoric and Resources

One lesson that jumps out from the IRD experience is the
need to match resources to objectives. & project manager cannot
build organizations with long~term viability when the project
budget is devoted to the short-run installation of physical

infrastructure.



Much of the failure of IRD may be directly attributed to
this mismatch between resources and rhetoric. Mixed signals lead
directly to mismanagement. Mot only were the resources committed
to developing the infrastructurz, but the focus of evaluation
teams was also on the compilation of progress toward physical
production targets., Admittedly, these were easiest to assess.
Nevertheless, the result tended to twist atteation away from the

key 1lssue of sustainability.

Essentially, this approach represented the equation of
artifacts and development. Since projects were short-term, time-
bound activities, efforts to be funded had to fit into the
project mode. Physical infrastructure e¢merged a clear winner.
Tne loser, however, was the developing economy. Ignoring the
need for organizational capacity building and applying resources
primarily toward immediate physical production served to
exaggerate the misconceptions alrocady blocking sustainable
development and delayed the creation of the needed
organizational .infrastructure. Great amounts of money and talent
were channeled toward the physical dimension, while the
berravioral side {which needs more time and effort) was slighted.
Thus, the imbalance was not just between rhetoric and reources;

1t was also between needs and commitments.

Adding the rhetoric of equity and self-reliance to a
‘zonstruction budget was not the way to design better development
processes, Nor was it a way to help managers. Until budgets
and schedules reflect a commitment to long-term organizational
learning, the mismatch between rhetoric and resources will

remain, and sustainable development will zontinue to be elusive.
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Developmental Decision Making

The 1980s have brought a period of structural adjustment
programs throughout the developing world. Global recession has
squeezed the south hard, and the bureaucratic inefficiency that
could be tolerated during a period of growth has become a far

heavier burden.

Yet remedies do not recognize the key role of administrative
performance. Prescriptions by the International Monetary Fund
typically assume that a few changes in pulicies and prices will
restore good management and restabilize economic performance. But
the record suggests that this attitude is naive. Until basic
patterns of decision making are changed, adjustments will

continue to be unsustainable.

The issue of decision making comprises three dimensions--
formality, delegation, and politics. Formality and delegation
have been discussed repeatedly throughout this book. Politics has
also been noted, but it must be re-emphasized. Although it is
fashionable to present politics as an opportunity rather than
just as an obstacle to implementation, and to cast technocratic
impe.atives as somewhat less critical, the IRD experience

encourades a different view.

Political development requires an acceptance of technical
parameters as a guide for action--storage facilities belong in
production areas, not in the president's isolated village;
hazardous weste cleanup should be based on the seriousness of the
pollution, not on the political preference of the local
residents. And political development 1is a prerequisite for

Sustainability.

This implies that organizational decisions cannot be
dominated by actors whose expertise is based solely on their

political position. This does not mean that dams should be built



if they are technically feasible, but it does mean that they
should not be built if they are not technically appropriate. But
in countries in which political parties hold undue sway over
daily implementation decisions, sustainahility concerns too often
yield to considerations of who gets what now. Many problems of
IRD implementation and the poor record of sustainability ~an be

reduced to this factor.

Contemporary Myths

The mismatch between rhetoric and rescurces and the
difficulty of developmental decision making may be seen as
reflections of a pair of myths that permeate the field of
international development. The first issue reflects the myth of
the technical fix. The second represents the myth of the noble

peasant.,

The myth of the technical fix is based on the idea that
development is simply a technical problem. The myth promotes the
perception that solutions to the development puzzle are known,
and the reascns that they are not applied result solely from
bureaucratic ineptitude and political shortsightedness. The
answer to poor performance, then, is to bypass the - ‘reaucratic
cbstacle course and let the experts do their job. Project
management units (PMUs), the infrastructure complex, and faith in

green revolution technologies all typify this approach.

The mytn of the nc e peasant accepts the idea that
development is simply a socio-political problem. Since rural
villagers, according to this myth, know how to do it, the answer
s to get out of their way and let them get on with the job.
This attitude promotes the idea that local participation is the
Panacea for elite aggrandizement and bureaucratic bungling, and
that the rural poor are the only legitimate inheritors of

development benefits.
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In IRD, the technical fix appeared as rigid project plans
based on faith in the driving power of a production technology.
With the exception of irrigated rice, however, the faith was
unwarranted, and even there the technology was not a sufficient
force to make the Jump from resource application to sustained

development.

A newer version of this perspective is in danger of
arising--a preoccupation with microcomputers as a solution to
ineffective Mmanagement and decision making. Given problems of
data storage, retrieval, and analysis in many bureaucratic
settings, microcomputers do offer an appealing alternative to the
steacks of dusty file folders that crowd many offices ‘in

developing countries.[1]

But microcomputers do not manage data. They can only assist
properly trained staff to reduce the task to manageable
proportions. Moreover, microcomputers are most useful for jobs in
which data categories are relatively discrete, such as
demographic analysis and municipal financial management. The
development of simple software packages for wider applications
may contribute to development management, but a microcomputer
cannot compensate for an ill-corceived information strategy or
Management process. The technical fix appears in many seductive
torms, and although new equipment may facilitate some management
functions, the Presence of solid state artifacts cannot be

equated with organizational capacity.

The noble peasant myth appeared in IRD through projects
designed to eliminate the roles of middlemen and entrepreneurs
and replace them with beasant cooperatives. Thus, there was a
bias agaiast individual private merchants. Sometimes it was
Justified because they were predatory. But this was usually an
oversim-plification. From Tanzania to Thailand, small-scale urban
éntrepreneurs often served the downtrodden--those with the
resources to buy only a pack of cigarettes helped those with

enough resources to purchase only a single cigarette.
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Rural experience is consistent, too. Salaried government or
parastatal employees may be reluctant to gather the produce of
isolated farms, whereas self-employed private traders will do so.
This can be crucial for the survival of marginal farmers.[2] Yet
the myth of the noble peasant blinds observers to these facts,
and the blinders can be most difficult to remove when the traders

belong to an unpopular or nonindigenous ethnic group.

But the noble merchant should not become the new light that
blinds us to social inequity and non-Western values in developing
country environments. The present emphasis by don>rs on the
private sector is derived largely from Western ideological roots,
rather than from development theory or empirical data. The result
s a mixture of good and bad ideas. -At the same time,
bureaucrats rush to implement projects requiring knowledge and
skills historically absent in donor agencies, implementing
agencies in host countries, and many rural environments. If the
style of implementation is marked by rigidity and dogmatism, the

new emphasis will repeate the failings of IRD.

When private sector institutions can play an appropriate
role, they should be used. For example, efforts to increase off-
farm employment through the development of small-scale
enterprises represent a promising opportunity, and many
manufacturing and assembling firms have an interest in reliable
local supplies of components or raw materials. These firms may
play a helpful role even in training and assistance to small-
scale entrepreneurs, improving quality control and production
scheduling, But a rush into the private domain may reinforce the
problems of inequitable growth while ignoring the lessons learned
from the experience gained in the public sector. In many
locations, these public bureaucracies offer the only practical
means to address many needs of rural villagers. To abandon these

bureaucracies for ideological reasons would be a grave e, ror. A
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better approach is to determine a local mix of public or private
initiative and internal or process capacity that can achieve sus-

tained development.

Both the technical fix and the noble peasant perspective
must be rejected as distorted and simplistic. Neither gadget
fixations nor romautic visions have proved adequate for the
design and implementation of rural development. Instead, they
have handed down a legacy of performer models, bypass strategies,
and hlueprints gone awry. Fortunately, however, the IRD
experience also contains some signs pointing toward promising

pathways.
PROMISING PATHWAYS

Lessons from IRD are based on success and on mistakes. When
things did not work, the experience provided guidance about what
to avoid nr, in so>me cases, how to do it better next time. When
results were forthcoming, the experience demonstrated what c.n be
done or why certain paths are more fruitful than others in

specific circumstances.
In either event, IRD does suggest some routes that should be
taken in the future. This section discusses them in the form of

practices to encourage or questions to ask.

Local Leadership

Effective leadership at the local level is a critical factor
in implementing and sustaining development initiatives. Informal
leaders drawn from the community who have strong personal and
family ties tend to act on a perceived community interest.[3] And
yet these leaders may lack the skills required for some organiza-
tional tasks, or they may be captive to local interest groups

unsympathetic to development afforts. These potential problems
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must be weighed against these leaders' ability to provide
traditional legitimacy, knowledge of informal processes, and

capacity to mobilize community support.

® PROJECTS SHOULD BUILD ON PRE-EXISTING LEADERSHIP.

Community organizations may benefit greatly from the
expertise, influence, 2nergy, and commitment of local leaders,
provided that they will share decision making. Indeed, even when
local groups are formed to serve the interests or defend the
rights of the most disadvantaged, effective leadership is likely
tc come from those who are relatively more advantaged and closely

allied with the local power structure.

e ACCOUNTABILITY SHOULD BE BROAD BASED.

Traditional leaders are more likely to act in ways that
support local interests if they are held accountable to a broad
constituency, regardless of their group of origin. This
accountability may be defined by both locally and more centrally
determined norms and standards. It will be more effectively en-
forced if incentives and sanctions are applied not only from

above, but also from below.

However popular in theory, programs that attempt to
undercut or bypass traditional leadership are not feasible.
Either they fail, or temporary outside authority in the form of
project agents simply replaces the traditional local leaders,
usually with a negative effect on both sustainability and

participation.

Participatory Management

The more project staff are allowed to participate planning
and managing a project for which they bear some responsibility,

the mcre their own attitudes and performance are likely to
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support project objectives. Nonetheless, in practice, delegation
of significant responsibility or resource control to rural staff
is rare. Perhaps the greatest constraints to this delegation are
the structures, systems, and norms of the bureaucracies
responsible for rural development administration, combined with a
tradition of centralized decision making. This tradition is often
rooted in history, politics, and culture, but is usually rein-
forced by the widely neld perception of senior officials that
lower-level staff are inadequate to accomplish much on their own.
But the real reasons for low staff productivity may relate
instead to terms of service, living or working conditions, and
poor supervision. These conditions and their consequences suggest
that not having enough gualified staff--a frequently cited
development constraint--may reflect failures in the management

and use of ava.lable personnel.

© LOW-LEVEL STAFF CAPABILITIES SHOULD BE BUILT THROUGH
SHARED DECISION MAKING.

Failures stem nct only from misperceptions regarding the
potential of low-level personnel but also from fears of
relinquishing power and authority. These misperceptions and fears
tend to become self-fulfilling prophecies. When staff are not
@llowed to participate in decisions affecting their work, their
motivation and sense of worth decline. The resulting desultory
performance then becomes the rationale for their continued
exclusion from participation in decisions about activities they

must carry out.

® INTRODUCING A PARTICIPATORY SYSTEM MUST BE A LONG-TERM
STRATEGY, NOT A TEMPORARY MEASURE.

Because it is differeut, a long-term participatory system
may confront forces that try to compel compliance with more
established methods. The commitment to change must therefore be
demonstrated by the willingness of nigher-level officials to

share access to resources and opportunities,



o THE RULES MUST BE MADLE CLEAR.

Explicit guidelines that define the boundaries of
participation are nceded. The absence of these guidelines may
cause staff to misunderstand how they should participate, what
results may be expected from the process, or what limits there
may be to the use of their ideas. 1In particular, the difference
between making a decision and being involved in decision making
must be understood. Effective management often requires that one
person have the ultimate responsibility Ffor key decisions,
Encouraging the participation of others does not mean
relinquishing responsibility to them. Instead, it means sharing a

common development process with them.

Open Management

Related to the issue of participatory management is that of
open management. Open management refers to a quality of
communication and coordination both within the management
structure of a project or agency and between their staff and the
beneficiaries with whom they interact. Open management is the

result of both formal and informal processes.

¢ STRUCTURED MECHANISMS SUCH AS COMMITTEES, LIAISON
OFFICES, TASK FORCES, AND BENEFICIARY MEETINGS MUST BE
SUPPLEMENTED BY INFORMAL COMMUNICATIONS AND CONTACTS AS
WELL AS BY STAFF ATTITUDES THAT ENCOURAGE RESPONSIVENESS
TO BENEFICIARY INTERESTS AND CONCERNS.

Most central to the concept and functioning of open
management 1s access to information in usable and understandable
form by those who have a legitimate interest in that information.
This access is particularly lmportant when local groups act on

behalf of the entire community or use its resources.

¢ OPEN MANAGEMENT CAN HELP ENSURE ACCOUNTABILITY BY LOCAL
LEADERS TO THE PEOPLE WHOSE INTERESTS THEY SUPPOSEDLY
REPRESENT.
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In light of the many bureaucratic constraints to open
management, attention must be given to staff development as a way
to build appropriate Practices within public and private
organizations. Sustainability and open-management strategies
should be developed and applied at bureaucratic, beneficiary, and

project levels to create a critical mass of supportive activity.

Possible strategies for staff development include a career
system in which young people start in rural areas and are ensured
of advancement for meritorious service in those areas; special
allowances and other incentives for service in hardship posts,
especially isolated rural projects; pre-entry and in-service
training of technical and professional personnel; emphasis on
action training using administrative skills oriented toward
participatory methods such as joint planning, team building,
negotiating, and listening; and evaluating and rewarding staff on
the basis of local results, not completed activities or funds
expended. A combination of structural and process elements will

be needed.

Open management may be difficult to install, but once it has
taken hold, it quickly demonstrates its value in any setting. It
is a key to the flexible, learning-oriented processes that
characterize successful development. Moreover, reorienting
existing institutions toward open management creates a climate
that supgsorts working through channels rather than attempting to

bypass them.

Avoiding Bypass

One common approach to IRD has been to bypass local
institutions through the use of organizational avoidance
mechanisms, such as a PMU; design elements, such as displacing
merchants with cooperative societies; or behavioral practices,
such as the performer model of technical assistance. The inade-
quacy of these approaches strengly suggests that future rural
development programs should try to work through existing

institutions and enhance their capabilities,
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But for such a shift to occur, a procedural prerequisite
may be necessary. The practice of project development by

international donors may, itself, obstruct the shift.

Design of projects is a major donor activity. There are
numerous reasons for this. First, since a donor is primarily an
investor and since it must be shown that monies are wisely
invested, design skills are highly rewarded. 1In fact, personal
success within these agencies is measured more by the
bureaucrat's success rate in getting new projects approved than

by the effective implementation of those projects.

Design in this context, then, emphasizes packaging for
approval within the donor institution rather than initiating
processes that enhance the capacities of recipient institutions.
As a result, project design is typically characterized by the
short-term performer model of technical assistance (TA) and by a

focus on the design document rather than the design process.

The design document is all important. To produce it, two
short-term teams are often used. The first team conducts a
feasibility study. The second team is activated after the
recipient country has reacted to the first study. It questions
the original design in light of comments and changes in the local
situation, refines it, and then packages it for the journey
through the donor-approval maze. During the second exercise, the
final design is also negotiated with the host government. When
these projects fail, blame is generally attributed to poor
management rather than to the inadequacy of the design process

itself.

Even when donors do tinker with design procedures, they
seldom hit the mark. 1In the mid-1970s, for example, the United
States Agency for International Development (AID) reduced its

design process from three stages and three documents to two. This
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reduction was to have shortened the delays between a project idea
and the beginning of implementation. This, according to the
logic, should have resulted in belter designs because fewer

changes would have made the original obsolete.

But performance was little affected. The problem was
misdiaguosced. What should have been questioned was the performer
and product emphases of the design process and the blueprint role
of the design document. The focus on delays continued to
legitimate a bypass approach that treats the design process as

distinct from capacity building.

Aggravating this separation is the treatment of
administrative capacity as though it were a residual category.
Orly when implementation problems loom large, and when it is
often too late, does capacity become a focal topic. Thus, the
typical design practice does not support capacity building.
Instead, 1t 1is a head-in-the-sand strategy that handicaps
implementers, emphasizes performer TA, and may be inherently

antithetical to development and capacity building.

Al ternative design processes and alternative ways to use a
design must be explored. Accountability reguirements, donor
mandates, and the fact that designs represent a negotiated and
formal agreement between donors and recipients all dictate a
central role for design. The challenge, however, is to develop
design approaches and configurations that support learning

processes resulting in enhanced local canacities and initiatives.

e PROJECTS ADOPTING A BYPASS APPROACH SHOULD BE PENALIZED
WITHIN THE DONOR APPROVAL PROCESS.

The bias should be to use and enhance ex isting
institutions. Administrative capacity should be a central
concern. Its assessment should result from lengthy collaborative
designs rather than from quick visits by outsiders charged with

design responsibility. A red flag should appear whenever a



proposal suggests creating a new organization, and technical
assistance strategies should be thoroughly scrutinized to make

sure they are not excessively performer oriented.

¢ PROJECTS SHOULD BE DESIGNED TO BE MORE FLEXIBLE,
ADAPTIVE, AND EVOLUTIOMNARY.

Dichotomous thinking about blueprint versus process 1is
obstructing the ability to experiment with innovative approaches
to project phasing, budgeting, and management. In Chapter 4,
multiple characteristics of process designs and alternative
approachas to project confiqguration and accountability were
Identified. Attempts to test these approaches and develop new

ones snould be encouraqged,

¢ THE PROJECT DESIGN PROCESS SHOULD BE REVAMPED TO
EMPHASIZE BUILDING COALITIONS AND CAPACITIES EN ROUTE TO
A DESTGH,

Project designs could emerge from program-assembling
exercises averaging about two years. A major emphasis during this
period would be to identify local initiatives that could be
supported and to field test new ideas. A project design exercise
might be funded as a project itself--a first stage in a long-term

commi tment.

This approach is also no panacea, but it does offer promise
as a way to proceed beyond the present deadlocked state of the
art in develcpment programming. Experiments could be tried
initially as an adjunct to the present operating pattern. In AID,
for example, project development and support funds already
provide a track that could be expanded and strengthened. For
institutional bypass and project blueprinting to be dropved as
the normal field approach, however, they must be made more

difficult within the donor agencies,
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Concentrating Capacity

The advent of AID's New Directions mandate in 1973 was a
major departure in development strategy from the approach of the
previous decade. The targeted focus on the poor heralded a new

breed of project. IRD was one strain in that new breed.

The poverty focus recognized that overly concentrated wealth
imposed political and economic burdens on developing governments
by limiting markets, encouraging the flight of capital,
perpetuating corrupt bureaucratic practices, reinforcing poverty
pockets, promoting unproductive use of scarce capital, and
supporting political instability. But the equity orientation also
had its own costs. The YNew Direccions approach tried to get
benefits directly to the rural pror, but this led to dispersed
collectins of subproject activities that exhausted capacity

rather than enhanced it.

To avoid repeating this wrdesirable situation, future
development efforts should address some issues that have been
clarified by the mixed results of New Directions programs. They

include the following:

¢ ACTORS IN THE PROJECT DEVELOPMENT PROCESS MUST EXAMINE
TRADEOFFS BETWEEN CONCENTRATING EFFORT AND RUNNING THE
RISK THAT PREDATORS WILL GATHER THE MAJORITY OF BENEFITS
versus DISPERSING EFFORT AND RUNNING THE RISK THAT NO
CAPACITIES WILL BE BUILT TO CARRY ON AFTER THE PROJECT
ENDS.

This tradeoff is often a rea) one, and there is no easy
answer. But if the issue is not examined, the mistakes of the

past will repeat themselves.

¢ PROGRAMS SHOULD BUILD a LOCAL CAPACITY TO PROVIDE
TECHNICAL ASSISTANCE SERVICES.
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Program designs, styles of technical assistance, training
s.rategies, and even financial management procedures should all
be sclected with this issue in mind. Intervention cowmponents and
objectives should make it a central concern and not a peripheral
element. A focus on project inheritance should dominate designs.
The strengnthening of local :esource institutions to provide
long-term, post—pfoject technical support should be integral to

that focus.

© DESIGNEKS SHOULD FOCUS ON THE MOST APPROPRIATE [LOCAL
ORGANIZATIONS.

Pre-cxlsting capacity to perform activities and deliver
services to narticular target groups is a factor that will guide
the choice of which organization to welp. Prior legitimacy and
establishoed resource control are desirable charactoristics. An
important factor to guide sclection is also an organization's
posture toward open management. The compatibility between the
requirements of open management and the present operating mode
suggests the potential performance capability of a specific

organization.

8 TECHNICAL ASSISTANCE MUST BE KEPT ON TRACK SO THAT THE
LOCAL ORGANIZATION INCREASES ITS PERFORMANCE.

Agreement on the behavioral model for technical assistance,
and supervision and evaluations supporting the mobilizer and
teacher approaches, will be required to avoid the pitfallis of an
overemphasis on performer technical assistance. Training
Strategles and the use of short-term technical assistance should
be supportive. Both internal and process capacity shculd be
monitorad and enhanced, with the mix of the two depending on the
local situation. At the same t.me, attitudes should avoid falling
into the developmenct machismo trap. The strategy should use and

focus on tne five process =2lements (collaborative style, learning
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focus, risk shari-y, multiple levels, and demonstration) as well
as the two structural elements (resource base and incentives)

characteristic of successful capacity building,

A decision about where to concentrate capacity-building
efforts will have political ramifications. This is unavoidable,
The decision may be both hard and sensitive, but it must be made.
Especially as resources become even more limited, the need to
concentrate will grow stronger. The IRD experience indicates that
widely scattered investments produce only diluted capacity and

little in the way of sustaiued benefit flows.

Planning for Sustainability

Sustainability is not automatically a by-product of develob-
ment projects. It must receive serious attention from project
inception through termination. Among the considerations that

should guide planning and management attention are the following:

e WHAT BENEFITS ARE TO BE SUSTAINED?

A caretul distinction should be made between temporary,

project-related outnuts and intended long-term benefit flows.

® WHAT RESOURCES WILL BE REQUIRED TO FUND LONG-TERM BENEFIT
FLOWS?

Will project systems be self-supporting (for example, a
credit system whose administrative costs are supported by
interest income), or will a permanent subsidy be required? It is
particularly important to distinguish capital costs from
recurrent costs in making this analysis. If a local organization
is used, its access to a renewable natural resourc- base and its
Certainty of control of that base are k:y elements to be

examined.
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e IF EXTERNAL RESOURCES WILL BE REQUIRED, WHAT WILL BE
THEIR SOURCE?

Assuming termination of donor funding, a secure and predic-
table source of long-term subsidy should be identified before the

subsidized activity begins.

e DO PROJECTED BENEFITS JUSTIFY THE INVESTMENT OF EXTERNAL
RESOURCES IN LIGHT OF REALISTIC CONSTRAINTS AND
OPPORTUNITY COSTS?

Projects often represent funds in search of activities,
Continuation, 1in contrast, represents activities in competition
for funds. For good reason, the host government may view many
activities as a poor investment, even if they were once approved

for donor funding.

¢ DOES THE AUMINISTRATIVE CAPACITY EXIST OR IS IT BEING
DEVELOPED TO MAINTAIN ESSENTIAL SYSTEMS FOR THE
CONTINUATION OF BENEFITS?

Organizational capacity, leadership, history, and resource

control are key issues.

©¢ ARE PERMANENT ASPECTS OF SERVICE DELIVERY BEING INSTITU-
TIONALIZED IN GOVERNMENT OR PRIVATE SECTOR STRUCTURES?

If so, are new administrative resources required (such as

extension agents, credit staff, or technical assistance), or are

there already slack resources in the system, that is, existing

staff who function at less than full capacity.

¢ HOW MUCH OF THE REQUIREMENT FOR BOTH FINANCIAL AND
ADMINISTRATIVE INPUTS CAN BE UNDERTAKEN LOCALLY?

Local inputs, if soundly based, reduce dependency, increase
dependability and predictability, and serve the interests of

local control,.
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These considerations have implications for which activities
are incorporated into development projects as well as how they
are organized. One particnlar implication is for the scale of
project interventions. Projects implemented on a small scale can
frequently take advantage of slack resources in the system. That
is, existing administrative and extension staff who are
functioning at less than full capacity may be used in expanded
project activities~-their numbers need not be increased if their
efficiency is improved. Up to this point, concern for sustained
resource commitment is minimal; beyond this point, when a commit—
ment must be made for additional finances, the concern is sub-
stantially increased. Furthermcre, local government reluctance to
fund recurrent costs in place c¢f more visible capital investments
makes it more likely that small-scale efforts will not overtax

slack resources.

This perspective may also be applied to project components.
Although an effort may be large, if subprojects are small and
self-contained, the most appropriate ones may continue to provide

benefits after project teormination.

FINAL LESSONS

This review of IRD implementation experience was not
conducted as a typical piece of research. Instead, it resulted
from attempting to assist field staff with the job of rural
development. The research agenda was secondary to the action

agenda.

Similarly, the purpose was practical--to codify and expand
the knowledge base so that it could be used to improve
performance in the field. At the same time, the immersion in
field realities generated implications for theoretical and

training undertakings.
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Academic Implications

Although a development project is intended to influence and
change its environment, organization theory stresses the effect
an environment has on an organization.[4] In reflecting back on
the field experience recorded in this account, one is struck by
the extraordinary accuracy of the academic literature. Although
the penetration of the project varied with the way it was
organized, there was a pattern of environmental domination of
projects. PMUs had similar problems in different countries, but
=211 the projects in a particular country shared characteristics

and mirrored local class structures and organizational dynamics.

Organization is partly a way to regulate the interactions
between a group of people and external actors. Thus, the
organization of a project will influence those interactions. In
fact, the battle to choose an organization will be partly
political because different groups will have an interest in
guiding those interactions in different directions. This view
also is supported in the literature, suggesting that organization
theory has much to offer practitionars of development administra-

tion.

But this account also raises questions that are not
addressed by the theory. The literature does focus on the issue
of management with multiple objectives. But the IRD lessons
include the fact that the sequential objectives of development
programs contain contradictions of an organizational nature-—the
overall goal requires contradictory means. The literature does
not deal with this issue. Organization design for a sequence of
contradictory needs opens a new set of issues, and it recasts the

terms of ongoing debates.

One ongoing debate has emerged on the issue of whether
Western management theory is built on universal precepts or

whether development management requires the use of forms and
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practices that are found only within particular cultural and
historical settings.[5] According to the experience base

presented here, both are right.

The IRD record suggests that some universal organizing
strategies, such as a matriy organization, do not work when
supportive contextual factocrs are absent. Some management styles,
however, do appear to be universally effective, such as open
Management and the use of informal mechanisms for decision
making. Their exact nature veries by place, but the style is
consistently successful. Aal} successful development managers
used informal approaches to build coalitions before they embarled
on any new directions. But the informal vehicles that they uwed
varied by setting. Village fiestas in the Philippines, church
groups in Liberia, and society meetings in Jamaica all offered
situations in which members of competing organizations could work
out differences in neutral arenas. Effective leaders took
advantage of the particular opportunities available in the local
environment. Thus, the general practice of informal negotiation
was a universal characteristic of success, but its implementation
style and mechanisms had to be context-specific to work.

When the leader was a project manager, informal negotiation
with notables was facilitated by the presence of a deputy who was
concerned with the internal project management. The same was
true of TA team leaders and program-level officials, suggesting
universal applicability of this factor. Similarly, temporary
Project organizations were effective at service delivery and

ineffective at sustaining project-initiated efforts.

Open managemeint was also consistent in its ability to
perform. Although relatively open cultures such as in the
Philippines might be expected to accept this approach to
hierarchy and accountability, more closed ones would be expected

to reject it, Yet even the relatively formal and closed
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societies found in Indonesia welcomed it. Posted decisions and
public budqgets appeal to a desire to hold leaders accountable

that transcends culture.

But for this approach to work, it must be taken seriously.
The difficulty of introducing these practices in a country such
as Zaire might be far more costly than in less-resistant
settings, but experience elsewhere suggests it might not be
impossible. The means of introduction would be contextual, but
the practice could promote improvement in all the settings

studied.

The universalist-contextualist presentation focuses atten-
tion on the match between mechanisms and settings. PRut this is
not the only type of organizational mismatch responsible for
explaining the poor performance of development maragers. The
analytic framework used in this book indicates that the mismatch

between mechanisms and objectives is equally important.

Orthodox management science does offer sound guidance for
delivering goods and services. Clear objectives, lines of
authority, agreed-on procedures, collegial trust, control of
resources, and other common attributes of good management can
make a difference. But generating local action and sustaining
benefit flows are objectives that fall outside the domain of
formalistic Western management theory. The best organizations
for service delivery are seldom appropriate for the later stages
in the implementation model. Thus, the organization theory con-
cept of task environment, which lumps objectives and settings
together, 1s inadequate for dealing with development management
in its entirety. Universalistic management science is a useful
starting point for the first linkage in the model, but the
contextual mappers may possess the key tools required to forge

the second and third lirkages.[6]
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Organization design seems to make a difference: the problem
of 1mplementing a local organization strategy varies among PMUs,
private voluntary organizations, subnational units, or lead line
agencies, and the chance that recurrent costs will be picked up
is related to organizational placement and the decisions that
accompany it. Similarly, different organizational approaches
place different demands on managers; yet a few basic approaches
yleld results in all settings. Thus, some answers exist to

theoretical issues, but many questions remain.

One remaining issue concerns the rules of evidence. That is,
in dealing with subjective and interpretive dimensions of human
action, such as management and management capacity, what rules

may be used to judge the quality of the evidence presented?

Observers of organizational phenomena often disagree over
what has been witnessed or the meaning of the different
occurrences. For example, one writer concluded, based on aAsian
experience, that there is no relationship between the use of PERT
and similar tech niques and organizational capacity.[7] Another,
based on African experience, suggested that these methods, when
combined with a forced time-bound focus, were instrumental in
raising organizational capacity.[8] What are the rules of
evidence, the appropriate time frame, and the proof of

performance?

These issues are all relavant to this book. The evidence
presented here is not a typical research report with correlations
between independent and dependent variables specified. Instead,
the approach has attempted to place the experience of involve-
ment, with a flavor of management processes, into a conceptual
framework that allows sense to be made from a collection of
loosely comparable incidents. Although to some this approach will
seem less rigorous than the traditional mode, to others its

significance will lie in its emergence from action rather than
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just obsarvation. To others, the value will lie in its attempt
to keep che sense of management process in the forefront. Indeed,
this difference of perspective is the essence of the question of

the rules of evidence.

These issues also belong in the forefront of professional
training programs. Training in rural development administration
cannot afford the narrowness or luxury of a focus on only tradi-
tional social science research methods or the organization and
management literature. Environment influerices the operation of
organizations, and area studies arc needed to equip students to
appreciate these dynamics. Resource bases are c:itical for
organizational survival, and a merging of management and
technical knowledge, such as that promised by the field of
social forestry, is necessary to educate professionals capable of
improving local capacities. Informal management styles are most
productive, and students should be instructed in their creation
and use. Research skills should include the techniques of new
departures, such as rapid appraisal, to blend endagement and
reflection in ways that builad capacity and lead toward
sustainability. Effective mobilizers, not just competent

performers, are needed.
But theoretical, methodological, and training considerations
are secondary. The primary concern of this book is with the

practical implications of the IRD experience.

Practical Implications

In Chapter 4, inappropriate policies were identified as an
important barrier to the achievement of sustainability. Among
the most common are policy imperfections that keep farm-gate
prices artificially low to serve the interest of urban popula-

tions and parastatal marketing organizations.
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To mary economists, however, this situation is not one among
many constraints; instead, it is the key constraint.[9] The
orthodoxy of the 1980s is get the price right, cut back the
parastatals, unleash the private sector, and let development
bloom. The assumptions are that macroincentives, such as prices,
can bring about the management capacity needed to keep production
up and that the risk of abandoning present institutional arrange-
ments 1s less than the diseconomy of maintaining them, especially

in Africa.

But the IRD experience suggests that the situation is more
complex. The capability to manage a transition to the research
and extension programs necessary for long-run adaptation and
success 1s lacking from many settings. Furthermore, the carrying
of personnel, the assumption of the debts, and the distribution
of the assets of dissolved marketing boards or production
parastatals are not merely technical details to be resoived by
low-level civil servants. Instead, they are politically charged
issues that invite political confrontation.[10] Resolving these
issues in healthy economies with resource reserves would be
difficult,. Doing so in the fragile developing country settings

of the mid-1980s requires highly skilled strategic managers.

The problem, then, is not just to announce new prices and
abolish public sector organizations. It is also to select among
@ range of institutional configurations to promc¢te sustainable
development those that contain acceptable transition risks, and
then to manage the transition process, whl'le recognizing that
uncertain knowledge and evolving objectives will make the
original configuration become Obsolete. The policy problem is
therefore actually an institutional problem with an implementa-

tion dimeasion.

Implementation is as central to the success of policy reform
as it was to the sustainability of IRD. 1In fact, even if IRD is

abandoned as a major approach to development, an enduring lesson
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that emerges from the approach is the importance of organization
and management. Induced development 1is a management-intensive
process and the selection of effective micro-level processes is

necessary to ensure the viability of macro-level strategies.

Recognizing this central role of human action through
organizational channels, the IRD experience offers testimony to
both strengths and weaknesses in past development strategies.
First, it indicates that resource mobilization and management are
key requirements for success. Harnessing the power of a natural
resource, such as water for irrigation, is a necessary base for
self-reliant development. When efforts are not rooted in an
exploitable energy source, they are likely to falter and die.
Development must be based on real resources and not just on
dogmatic dreams. Unless rural populations receive the tools to
tame thelr surroundings, they will remain hapless victims of both

natural and social forces.

Second, the donor-driven and project-fueled drive to bypass
local institutions poses a serious threat to sustained develop-
ment. There 1s little evidence that temporary PMUs can build
local institutional capacities. IRD efforts that were program
based and housed in established institutions appear to be far
more able to build local capacity to survive in the long run. In
large, diverse countries, this approach usually implies working
through a subnational government body. In smaller, less
heterogeneous places, a national-level body may be a more likely
host. After all, the differences between Indonesia and Botswana,
for example, are real, and the varied resources, histories, and
scales cannot be compressed into a single organizational model.
At the same time, a common theme does emerge--build on what

exists instead of seek.ng a nonexistent tabula rasa.

Third, decentralized, flexible, informal decision making
must be allowed. Development cannot be dictated. It is a

struggle that must be embraced willingly and a journey that
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follows a winding path with unpredictable obstacles and
opportunities. Overly bureaucratic procedures induce under-
developmont. Development 1is performance promotion, not
bureaucracy building. Societies and organizations that cannot
accept this fact are destined to founder. Fortuitous resource
endowments, such as precious minerals or valuable fuels, may
delay the day of reckoning, but eventually that day must come.
Rigid national plans, bureaucratic blueprints, and donor dogmas
must yield to a style cf leadership that stimulates creative
capacity rather than stifles it. Although this poses a threat to
many who hold power, the opposite threatens sustained development

and self-reliance.

Fourth, a fatal flaw in IRD in general is a lack of
humility. Attempts to install stockaded enclaves of
comprehensively planned new worlds in a -“ilderness of
underdevelopment were naive and arrogant. The belief that the key
factors inhibiting development could be discerned by project
designers who could then provide an integrated attack, and the
e€xpectation that the purity of the enclave could somehow
transform its environment to mirror itself, were highly

unrealistic.

But this view must also be qualified. The common perception
that IRD is comprehensive is not supported by the field
experience. Although the range of project profiles is wide, IRD
usually emphasizes agricultural production and physical
infrastructure, with a few other components tacked on. The
naivete, then, applies less to technical omniscience and more to
the expectation that an enclave could induce new, sustainable

dynamics.

Fifth, when the transition from starter motor to main engine
does take place, it is usually a result of a fortuitous conflux
of supporting circumstances as much as developers' intentions.
These circumstances include world market trends and political

interest on the part of powerful actors. But if adequate manage-
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ment capacity is not in place and able to capitalize on those
circumstances, the result is likely to be failure. Thus, the
approach to implementation and the degree of flexibility does
make a difference. Good implementation does not guarantee
success, but poor implementation is sufficient to block sustain-

ability.

Sixth, sustainability does not emerge from quick stabs at
the symptoms of major problems. Instead, it requires long-term
commitments that build on experience 'and apply steadily
increasing pressure on the causes of problems. Projects are
often terminated exactly when they have brought about a few
preconditions necessary for their success. But shifting fads,
personnel turnover, and the desire to begin new efforts make sus-
tained follow-through unlikely. Few bureaucracies reward those
who successiully persist with other's ideas. Instead, ownership
and credit accrue to those who are the architects of new
departures. The resulting changing project emphases alternately
raise and dash local expectations at a rapid pace and create a
doubting environment that makes a long-run focus much more

difficult to achieve.

Seventh, organization and management are central elements of
development. Not only are they important in determining the
problems encountered during implementation and the ability to
overcome those problems, but they are also a key to what hippens
after an intervention is completed. Management capability is a
major ingredient in sustaining what was begun. Success requires
a concerted push to make the strengthening of organisational
capacity the central tenet of development programming. The
emphasis must shift away from atteation to the donor project
cycle toward the post-project inheritance and the ability of
Organizations to use that inheritance as the basis for further

initiatives.
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Eighth, the tendency to look at organizational assets,
rather than at performance and the resource base and incentive
systems that surround the assets, 1s a common failing of IRD. As
a result, naive training strategies and subsidy programs contri-
bute little to the post-project viability of local organizations.
In retrospect, it scems to be common sense to deal with the core
of the problem, but what appears to be common sense does not

appear as common practice.

This situation is complicated by a fdcus on individuals--
whether they are managers, entrepreneurs, or beneficiaries—--as
the determinants of success and the inheritors of capacity. It
is tempting to project the image of a prominent individual onto
the character of an crganization. However, the leap from indivi-

dual action to group behavior can drastically change the image.

For example, a fly-casting fisherman on the shore of a
Scottish lake becomes a factory ship in the mid-Atlantic nr a
spear fisherman in a dugout canoe becomes a fleet of motorized
canoes with nets. Although the individual picture is romantic,
the organizational reality may not meet the ideal. This is one
aspect of the problem encountered by those who have attempted to
specify and measure the dimensions of capacity--measures of indi-
vidual cognitive skills are inadequate indicators of organiza-
tional strength or weakness. Although the factory snir may/ be
staffed by bright and skilled individuals, ethnic rivalries,
inequitable division of the catch, lack of equipment, and
numerous other factors can thwart the use of skills. Thus,
measurement requires an examination of organizational attributes
rather than just an agaregation of individual ones, and effective

capacity building requires an organizational focus.

Finally, the IRD experience suggests that there are no
algorithms for success. There are necessary ingredients, but no
sure recipes, ideologies of the moment notwithstanding. There are

basic contradictions within the process of induced development:,
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and no single organizational form is effective at all stages in
the process. Approaches muiast be evolutionary and adaptive.
Organizations or individuals who desire Juaranteced outcomes,
specified golutions, or lock-step procedures should not enter the
domain of rural devolopment or capacity building because this
arena is permcated with anxicty, uncertainty, contradictions, and

a need to experiment.

Whether these lessons are incorporated into the actions of
donors, recipients, elites, or peasants does not rest just on the
quality of development strategies or whether they are integrated
or sectoral, project or program, social learning or infrastruc-
ture, burcaucratic roorientation or poasant nroduction, or public
or private scctor. Instead, it rests primarily on the seriousness
given to the development enterprisc. Devalopment is essentially
a creatlve and artistic social endecavor, not a technical
procedurs or a political dictate, Bubt until developmont is the
primary ayenda, implementation will seldom follow a coarse that
leaus to suscainability. The challenge is to stecr for that

course,
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Location

Asia

Indonesia

Thailand

Nepal

Pakistan

Philippines

APPENDIX A

PROJECT ON THE ORGANIZATION AND ADMINISTRATION

OF INTEGRATED RURAL DEVELOPMENT:
FIELD VISITS

Project or Activity

Save the Children
Federation Community
Based IRD (CBIRD)
Project

Provincial Area
Development Program

Policy Analysis

Rural Area
Development
--Rapti Zone Project

On-Farm Water
Management Project

Libmanan-Cabusao
Project (IAD I)

Bula-Minalabac
Project (IAD II)

Local Rescurce
Managemant Project

Rainfed Resource
Development Project

Bicol Integrated
Area Development
Project III
(Buhi-Lalo)

Purpose of Visit

Assessment of Zapacity-
building Strategies

Assessment of
Institutional Development
Strategies

Review of Thai
Government Development
Strategies and Programs

Information Svstem
<

Development

Institution-building
and Information
System Assistance

Water Users
Workshop

Organizational
Development Workshows
for Project Staff

Design Assistance

Design Assistance

Project Assessment

9/79

8/80-
9/80,
2/81

5/79-
6/79

12/79-
4/80

10/81,
2/82-
3/82

6/81~
7/81

4,79,
10,79,
5/81-
6/81

10/81
10/81-
11/81

5/81-
6/81



Tanzania

Botswana

Liberia

Sudan

Niger

Cameroon

Middle East

Tunisia

Maasal Range
Management Project

Rural Sector Study

Rural Sector Grant

Lofa County Integrated
Agricultural Development
Project

Abyei Rural
Development Project

Niamey Productivity
Project

Mandara Area
Development Project

Sectoral Strategy

Central Tunisia
Develcpment Authority

Analysis of Organizational 5/79-

Factors Affecting Tech-
nical Assistance and
Per formance

Assessment of IRD
Project Implementation

Implementaticn

Review and Subproject
Assessment

Management Workshop and
Other Management
Assistance

Status Review

Training

Institutional Analysis

Management and Training
for Decenctralized
Projects

Project Management
Training and Assistance

6/79

4/79

10/78,
11/80,
2/81-
3/81,
7/82-
8/82,
2/83-
3/83,
3/84

2/79~
3/79,

3/80,
11,/83

1/81-
2/81

10/81-
12/84

8/80

12/80 -
8/81

11/82

\/\



Latin America
and Caribbean

Honduras

Jamaica

Colombia

Panama

Ecuador

Small Farmers
Technology Project

Second Integrated
Rural Development
Project

Integrated Rural
Development Program
(DRI)

Sona Integrated Rural
Development Project

Rural Development
Secretariat

Assistance with
Information and
Coordination Issues

Management Skills
Development and
Support Activities

Review of
Organizational and
Adnministrative Issues

Design Assistance
Information System

and Organizational
Assistance

1/79,
6/79

3/80,

5/80,
11,/80,

3/81

10/80-
11/80

5/81-
6/81

3/81-
4/81,
6/81-
7/81
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APPENDIX 8

CHARACTERISTICS OF 21 USAID-ASSISTED INTEGRATED RURAIL DEVELOPMENT PROJECTS

Organiza- Ronor Host Country
Project: name and Implementa- tional Funding Contribution
Country AL project number tion dates Placement Components (million %) {million $) location
Bolivia Subttropical Lands 1975-42 Lead-1line Ag. extension, research & input 9.7 5.1 Chane-Piray,
Peovelopment Mroject dgency supply, road construction, potable San Julian
(511-0336 & 511-0514) water, health, colonization areas
Colombia Community gased Intoe- 1976-80 Py Ad. exteaston/Tarmer fraining, 1.0 1.1 Sibundoy,
Jrated Roral Levelop- credit, read conclruction and Guadalupe,
ment (S13-0210) timpvoverent, feralth, nutrition, Sumapaz
education and schantl construction,
comnuni by olevelonmont,
Haiti Gros Morter Rural beese- 1977-80 PMU credit, healel, cormunity develop- 0.13 n.a. GCros Morne
Topaiernt (521-00481) ment
Haiti HACHO (Haitian American 1972-79 PMU Ag. extension & research, road 6.6 0.9 Horthwest
Community Help Urgani- censtaruction, health, nutrition, Province
Catton (Sel-006]) vducation, community Jdevelopment
) oe)
Indonesia Comtaunity Basedd Integra-  1976-80 PMU M. extension, credit, hridge 2.0 n.a. Tangse and fLam LL)
ted Rural bevelopasent construction, potable water, Teuba, Aceh
(1a7-u2a0) sanitating, electrification, P'rovince
health, oatrition, education,
Covpeyat fve doevelopment, rural
industry
Indonesia Luwu Area Development 1976 53 Lead-line g, oextension, road construction, 15.0 45.0 District of
and Transmigration agency irrigation system construction, . . Luwu, island
Project (397-00138) calonteation, health of Sulawesi
Indonesia Provincial Arca Develop-  1978-82 Subnational Ay.oextersion, research & input 6.0 4.3 'rovinces of
went Program {1u)-y264) gqovernment supply, credis, rural industry hcelr and
agency prromotion Central Java
Jamaica Second Integrated karal 1977-82 PMU g, extension & research, road 15.0 11.2 Pindurs Rivers
Development Project construccion and improvement, . Two Meetings
(532-0047) soll conservation/reforestation watercheds
poteble water, clectrification,
cooperat ive development
Kenya Vihiga/flamisi Special 1970-78 Hational Do extension & research, credit, 1.8 0.25 Vihiga & Hamisi
kural Developrent IRD agency livestoc) and range management, Administrative
Lrogram (615-0147) road conctruction and improvemcnt, Divisions

education, rural industry,

sociocconomic regnareh

(continued)



Project name and

Tmplementa-

APPENDIX B —-- (CONTINUED)

Organiza-
tional

Donor
Funding

Host Country
Contribution

Country AID project number tion dates placement Components (million $) (million §) Location
Lesotho Thaba Bosiu Rural beve- 1973-78 PMU Ag. cxtension, research & input 8.4 1.4 Maseru
topmer Troject supply, credit, livestock & range
(632-0131) managqement, marketing, road cons-
truction and improvement, soil
and water censervacion/reforesta-—
tion, socioeconomic research
Liberia Upper Lofa County Agri- 1976-81 PHU Ag. extension, resnarch & input 11.0 7.0 Northern part
cultural Development supply, credit, reoad construction of Lofa County
Project (669-0022) and improvement, cosperative deve-—
velopment
Mali Uperation Mils-Mopti 1976-83 Subnational Ag. extension, research & input 21.5 4.3 Mopti District
(688-0202) government supply, marketing, road construction
agency and improvem:nt, potable water,
rural industry
Mauritania Integrated Rural beve- 1977-83 PHU Ag. extension & research, livestock 6.0 1.7 Guidimaka
lopment (Guidimaka) and range management, soil and Region
(642-0201) water conservation/reforestation,
cooperative development
Micaraqgua INVIERNO (524-0118) 1976- tational hy. extension, credit, marketing, 12.0 18.0 Central Inte-
IRD agency cowmunity development rier & Central
Pacific Regions
Ihilippines Bicol Integrated Rural 1974-85 Lead-11ine Ag. cxtension, research g input 29.6 58.6 Bico)l Region,
bevelopment Program agency supply, credit, land reform, - Southeastern
(492—0303/0260/“275/0310/ road construction & improvement, Luzon
aryY) clectrification, health, nutrition
Sudan Abyel Rural Development 1979-81 PHU Ay. extension § rescarch, potable 1.3 1.8 Abyel District,
Project (650-0025) wiater, health, communications, South Kordofan
cooperative development Province
Tanzania Arusha Planning and 1978-82 Subnational Ag. extension £ research, craedit, 5.5 16.0 Arusha Region
Village Dave lopment government road construction & improvement,
Project (621-0143) agency potable wiater, rural industry,
regional planning
Tunisia Stliana Rural Develop- 1977-81 Subnational Livestock and Cance mangement, 1.6 n.a. Makthar & xohia
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Siliana Province
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Upper Volta

Yemen Arab
Republic

Zaire

Eastern ORD Integra-
grated Rural Develop-
ment (GHe-0201)

Comwnnnity Based Inte-
grated Rural Dhevelop-

ment (279-00141)

tlorth sShaba Maize I'ro-

duction Project {(660-0016)

1975-80 Submnational
governnent
ajgency

1978-81 [UR1H

1977-81 PMU

hg. extension & research, credit,
marketing, road constructien &
mprovement, sociaccononic

research

road
improvement., potable
water, health, nutritien, comnunity

K. extension & research,

construct inn &

development,
Ag. extension, rescarch & input

supply, marketing, road conslruction
& improvement. cooperative develop-
rural

ment, industry, socioecconomic

research

1.8

1.5

13.4

1.0

Eastern Region
of Upper Volta

Mahweit

North Shaba
Region



