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ABSTRACT

This study presents a comparative evaluation of USAID-funded
agricultural policy and planning projects irn Africa, Asia and the
Near East, and Latin America and the Caribbean. Wwork on this
study was performed under USAID's Agricultural Policy Analysis
Project, and this volume is one of the main deliverables for that
project. The projects analyzed in this report have sought to
enhance governments' capacity to perform and to implement agri-
cultural planning and policy analysis. The report draws together
a wide range of experiences from both the broad written record of
policy and planning projects and a group of eight case study
projects, and analyzes why some strategies succeeded while others
failed. The purpose of this study is to analyze USAID's histori-
cal experience with agricultural policy and planning projects and
thus %o lend gquidance for the design and implementation of future
projects of this sort.

The aprroach taken in analyzing these projects was to com-
pare and to contrast these projects in terms of their design,
implementation, and impacts. Examining the effectiveness of each
of these elements provided the basis for drawing numerous lessons
learned about the design and implementation of such projects. 1In
general, this study finds that the effectiveness of policy and
planning projects has improved significantly over time, and that
projects' effectiveness has been enhanced by a greater sensitiv-
ity to the importance of institutional location in project
design, and to the importance of requiring that technical studies
be directly useful to decisionmakers. Several 1innovative
approaches to promoting inter-institutional cooperation have also
been successful.
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EXECUTIVE SUMMARY

This study presents a comparative analysis of USAID-funded
agricultural policy and Planning projects in Africa, Asia and the
Near East, and Latin America and the Caribbean from 1970 to the
present. By examining the historical experience with this type
of project, this study seeks to lend guidance for the design and
implementation of future policy analysis projects.

Agricultural policies in many developing countries have
undermined the performance of those countries' agricultural sec-
tors. Political concerns are clearly an important consideration
for these governments. Yet, to some extent, insufficient capac-
ity within these governments to analyze and to implement agricul-
tural policies has contributed to the adoption of unfavorable

policies. The projects analyzed in this report have sought to
enhance governments' capacity to perform and to implement agri-
cultural planning and policy analysis. This report draws

together a wide range of experiences from these projects, and
analyzes why some strategies succeeded while others failed.

The findings of this study combine the results from two sep-
arate methodologies. The first approach was to summarize the
findings of two earlier studies by Abt Associates in which large
sets of policy and planning pr%jects were compared in terms of
their goals and effectiveness. The second approach was to
select eight particularly relevant projects as case studies, and,
where possible, to visit those projects to examine in-depth their
design, implementation, and impacts, and to assess the factors
determining their effectiveness.

Case study projects were selected to reflect regional diver-
sity, as well as to reflect recent or current experience, and
only experience with projects that concentrated on agricultural
policy and/or planning. The countries represented in the case
studies include: Egypt, Sri Lanka, Indonesia, Peru, the Domin-
ican Republic, Niger, Zambia, and Cameroon.

labt Associates Inc., Evaluation of Agricultural Sector Planning
Activities in Latin America and the Caribbean, Cambridge, MA.,
June, 1982; and, Abt Associates Inc., A Comparative Analysis of
Agricultural Policy and Planning Projects in Africa, Asia, angd
the Near East, 2 volumes, Cambridge, MA, Oct., 1984.

2Each of these projects is the subject of an APAP Staff Paper.



-viii-

The approach taken in analyzing these projects was to com-
pare and to contrast these projects in terms of their design,
implementation, and impacts. Examining the effectiveness of each
of these elements provided the basis for drawing lessons learned
about the design and implementation of such projects.

Institutional and Political Context of the Projects

The institutional and political structure of the countries
in which these projects were placed varied considerably. Certain
countries had reasonably stable, centrally-planned economies with
large bureaucracies designed to manage the planned economies.
Other countries had much more volatile political systems and rap-
idly changing institutional structures. The private sector and
political parties tended to play larger roles in Latin America
than in Africa.

Despite the many unique institutional circumstances across
countries, they shared many common institutional features related
to the agricultural sector. The state played a dominant role in
the agricultural sector of most of the countries (though the
degree of intervention varied across countries). Common inter-
ventions included fixed commodity prices and state control of
agricultural marketing activities.

A second feature common to the agricultural sectors of most
of the countries was the existence of large and complex bureau-
cracies and a multitude of parastatal organizations empowered to
implement public policies. Within these complex institutional
contexts, responsibility for decisionmaking was often quite dif-
fuse, making coordinated efforts difficult to achieve. The ten-
dency was to find numerous policy fiefdoms, with few institu-
tional incentives to cooperate with other agencies. Typically,
however, power within a given ministry was concentrated near the
top.

Governments' capacity to undertake agricultural policy and
planning at the start of these projects varied widely. The weak-
est indigenous structures were found in Africa; the strongest in
Asia.

Economic Context and Agricultural Policy

Virtually all of the countries faced serious economic and
agricultural issues in the 1late 1970s and early 1980s. Although
the severity and nature of those problems varied considerably by
country, the general economic and policy context of the countries
was similar. Agriculture dominated the economy of nearly all of
the countries, providing income to a majority of the populations
and contributing significantly to the GDPs.



The agricultural problems that confronted the countries
arose from a combination of external market forces and domestic
policies that were not necessarily in the countries' long-term
developmental interest, Declining world prices for some coun-
tries' primary exports created foreign exchange shortages that
made it increasingly difficult to import food and other goods.
Questionable internal agricultural policies compounded the prob-
lems caused by external forces. To varying degrees, each of the
governments controlled agricultural prices, often holding domes-
tic producer prices artificially low. These policies benefitted
urban consumers, but often undermined the economic incentives
necessary to motivate increased production from farmers. Macro-
economic indicators declined over this period for many of the
countries, economic growth slowed, and the governments' ability
to sustain large subsidies eroded. The need and the potential
for reformed agricultural policies to address these challenges
was clear, and provided the impetus for the rapid proliferation
of donor-funded agricultural policy and planning projects.

Principal Findings

From 1970 to 1984, USAID sponsored at least 129 agricultural
policy and planning proijects (63 in Latin America and the Carib-
bean, and 66 in Africa, Asia, and the Near East). Over that
period, total funding for these projects was over $465 million:
39 percent in Africa, 26 percent in Asia, 20 percent in LAC, and
15 percent in the Near East.

The earlier Abt Associates reviews of these projects
assessed their impacts on: 1) policies and programs, 2) deci-
sionmakers, 3) collaboration between local institutions in policy
formulation, and 4) institutional capacity. For all regions com-
bined, 33 percent of the projects were found to have influenced
the agricultural policies and programs of the host countries.
Decisionmaker impacts (e.g., increases in decisionmakers' demand
for and reliance on empirical policy analysis) resulted from 39
percent of the projects. Improved collaboration of host country
agencies on agricultural policy formation resulted from 64 per-
cent of the projects, and 95 percent of the projects across all
regions contributed to the institutional capacity of the host
agency to undertake policy analysis.

lratin America and the Caribbean is under-represented in these
figures, since budget data was available only through 1982.
Funding in other regions is reported through 1984; the present
total would be significantly higher, though it is not clear that
the regional distribution would be significantly different with
more current data.



The frequency of these impacts varied widely between
regions. Policy and program impacts were most common among proj-
ects in Asia (42 percent) and least common in the Near East
(none). Similarly, decisionmaker impacts were most common in
Asia (50 percent) and least common in the Near East (none).
Inter-institutional impacts, on the other hand, were most fre-
quent in the LAC region, where 91 percent of the projects were
successful, and were least frequent in Africa, where only 42 per-
cent of the projects had such impacts. Regarding improvements in
institutional capacity, Africa (88 percent) was the only region
in wnich less than 100 percent of the projects yielded positive
results.

These regional differences require careful interpretation.
The above figures suggest that projects in Asia and Latin America
were more successful than projects in Africa and the Near East,
particularly with regard to decisionmaker and policy impacts. 1In
the Near East, this may simply reflect the fact that our sample
contained only three projects from that region, and each of them
concentrated on data collection and analysis. In Africa, three
other factors contributed to the poorer figures: 1) during this
period, African governments tended to under-emphasize agriculture
(relative to governments in the other regions), 2) projects in
Africa tended to concentrate more on basic institution-building
issues than on policy analysis and implementation, and 3) proj-
ects in Africa tended to bose greater logistical problems than
did projects in the other regions.,

The eight case study projects tend to bear out the results
of the broader historical analysis, as well as to broaden the
perspective on planning and policy projects gained from the docu-
ment review.

The lessons learned pertain to the design and implementation
of agricultural policy and planning projects. The design lessons
fall into four categories, regarding: 1) institutional placement
of technical assistance, 2) type of contractor, 3) size and
length of the project, and 4) training activities.

DESIGN LESSONS

Institutional Location

The institutional location of technical assistance is a key
consideration in the design of policy and planning projects. One
important lesson in this regard is that the project's objectives
should strongly influence the choice of institutional 1location.
If the primary objective is to improve an agency's institutional
capacity to perform specific line funccions, (i.e., data collec-
tion and analysis) it is sensible to place the technical assist-
ance directly in the unit responsible for those functiors. Such
units, however, are rarely involved in policy formation.
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The question is much more complicated if the primary objec-
tives are to improve capacity for policy analysis and to motivate
short-term policy reform. Clearly, the closer a technical
assistance unit is institutionally to senior decisionmakers, the
more likely that unit is to influence policy. Yet, many of the
countries experienced repeated changes in governments; and, even
in countries with stable governments, there is no guarantee that
a particular minister will remain in office. There are several
examples of technical assistance units that were left un-funded
and ignored as a result of political shifts.

The further from senior decisionmakers the unit is, the less
likely it is to suffer from political change, yet it is also less
likely to influence policies. The closer the unit is to senior
decisionmakers, the greater the risk that project effectiveness
will not be sustainable. Project designers must carefully assess
the stability of local political structures in planning for this
issue.

It is also important to plan strategically in placing tech-
nical assistance when the bureaucratic environment for policy
formation involves multiple agencies. It is not necessarily the
case that the Ministry of Agriculture is the most influential
seat in complex institutional contexts. In Sri Lanka, for
example, the Ministry of Finance and Planning proved to be the
most influential partner in coordinating a sector strategy that
required the participation of many separate agencies.

Another consideration that emerges from the written record
is that institutional location ecan be less important than the
organizational influence of the manager of the unit in which
assistance is housed, the analytical capability of the unit's
staff, and the level of interaction with decisionmakers.

Type of Contractor

There is no clear lesson to draw regarding type of contrac-
tor in the sense that one type is sure to bring success and
another, sure disaster; however, it is possible to suggest gen-
eral advantages and disadvantages associated with each type of

contractor, The relevant types of contractors are: 1) univer-
sities, 2) private firms, and 3) U.S. government agencies in
participating agency service agreements (PASAs). The primary

advantages of university contractors are that they are particu-
larly well-suited to inplement overseas training for host country
nationals, and that universities tend to have large pools of in-
house technical staff. Yet, university contractors in some of
the case study projects had the disadvantage of weak management
structures and 1limited experience in implementing large-scale
cverseas projects.
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Private firms, in contrast, were relatively strongest in
terms of their ability to manage projects efficiently, though
private firms are clearly less appropriate in general than uni-
versities for implementing long-term training programs. Manage-
ment capabilities were also a weak point for the PASA arrange-
ments among our case studies (Cameroon and parts of Peru). The
PASA agreement in Cameroon also led to long delays in project
implementation owing to difficulties in fillipy staff positions
and placing a team in the field. For Certain specialized techni-
cal activities, however, such as census work, PASA contractors
are indispensable.

Size and Length of Projects

Policy and planning projects tend to exist from four to ten
years, longer than is typical for other types of USAID projects.
Four years is probably the minimum period required to hope for
sustainable effects on institutional capacity; and, significantly
more than four years may be required for projects with long-term
training components. As in the case of type of contractor, it is
difficult to attribute a project's success or failure to its size
and length. The most important point to make regarding project
length is that if long-term training is a part of the design, the
project must be long enough to allow for both the training itself
and the reintegration of the trainees into their home agencies.
Analysis of the case study projects suggests that there is no
correlation between a project's size or length and its effective-
ness.

Training

A substantial training component is probably necessary for
projects in which institutional capacity building is the primary
objective (though the question of whether or not to include
training is largely a question of the project's objectives). The
case studies and written record indicate that short-term train-
ing activities can be an effective means of motivating host
agency staff and of improving their capabilities in specific
areas. There were, however, instances in which planned short-
term training activities did not take place, apparently because
the advisors did not make such training a priority in their daily
activities.,

Three of the case study projects (Cameroon, Peru, and
Zambia) included long-term overseas training. This training had
generally positive results vis-a-vis institutional capacity.
Careful planning, however, is essential for questions regarding
selection of students (e.g., training slots should be allocated
to the most qualified candidates, rather than to the most influ-
ential). Another important lesson that emerges from this experi-
ence is that it is not sufficient simply to train people. There
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must be a commitment in the host agency to make optimal use of
those new skills, and not to bury trainees under a mountain of
bureaucratic responsibilities.

IMPLEMENTATION LESSONS

The written record and case studies are also rich in lessons
applicable to the implementation of future agricultural policy
and planning projects. These lessons pertain to general project
management, as well as to the implementation of institution-
building, policy reform, and training activities.

Project Management

Several lessons for project management emerge from this
analysis: 1) the Chief of Party (COP) must be empowered to make
the necessary decisions in the field, 2) the COP's terms of ref-
erence must be clear and accepted by all parties, and 3) there
must be adequate administrative staff support to enable the cop
to play a technical leadership role, rather than to be continu-
ally tending to administrative minutia. It is also important
that projects be implemented in such a way that host country
officials have significant responsibilities for project perform-
ance. This can encourage them to feel that they "own" the
results, rather than to feel that an expatriate management struc-
ture has imposed results on them. This may also help to increase
host agency support for the project. Historical experience sug-
gests that the level of host country support will often determine
the outcome of the project.

The extreme case is one in which local officials actively
intervene to impede analysis that could discredit policies in
which they have a vested interest, In such cases, project man-
agement can probably be most effective by directing project
emphasis towards capacity building and away from policy reform.

Policy Analysis Activities

The effectiveness of policy refcrm-oriented ‘technical
assistance activities is particularly sensitive to implementation
issues. Regarding the management of technical studies, one point
is that it can take a long time for technical advisors to gain
the necessary credibility with host agency staff. Thus, cont nu-
ity in project staffing is essential for effective implementation
of policy analysis activities. 1In directing technical work, our
review suggest that 1local analysts require strong monitoring pro-
cedures to focus their work, that a clearly defined research
agenda is essential, and that a strict timetable for products
g-eatly increases the likelihood of their completion.



-xXiv-

It is also essential that technical studies and their meth-
odologies be comprehensible to the host country officials who
ultimately are responsible for acting on the technical analyses
and recommendations. The most effective studies were those
requested by host country decisionmakers; the least effective
studies were highly abstract and quantitative analyses developed
independently by foreign advisors.

The role of short-term technical assistance also requires
careful thought. Work performed by short-term technical advisors
proved most effective when their activities were integrated into
ongoing project activities, and when advisors worked as closely
as possible with host country analysts. It is also important
that local analysts receive training in the preparation of scopes
of work, in situations where significant activities are to be
performed by short-term outside advisors.

Data-Related Activities

Historical experience with the implementation of data-

related activities also yields relevant lessons. One lesson is
that data-related activities ecan support, but not trigger,
analytical work. Data activities should grow from, and be
directly tied to, the requirements of a specific analysis or
series of analyses. Experience also suggests that policy and

planning units should generally not have direct responsibility
for data-related activities. A final peint with regard to these
activities is that consistency checks are essential, and should
be built into all data-related activities. If errors are not
found and corrected before data are presented in statistical
reports, the credibility of the entire activity can be under-
mined.

Training

With regard to the implementation of training activities,
appropriate criteria for selecting trainees proved an important
ingredient for success. Such criteria might include: 1) a fixed
period of service in the host agency prior to training, 2) work
experience in a discipline that addresses relevant constraints,
and 3) a minimum level of academic achievement prior to overseas
training. The greatest problems encountered in implementing
overseas training activities occurred in cases where these or
-similar criteria were not adhered to. It is also essential that
the training programs themselves be appropriate for the students'
backgrounds, and that the training be focussed on relevant
problems.

On-the-job training through daily counterpart relations
oftep fell short of expectations. Problems included lack of
qualified counterparts, and instability in counterpart relations.



In addition to correcting these problems, successful on-the-job
training requires that technical advisors make it a priority to
impart technical skills and to include host country staff in
their technical work.

CONCLUSIONS

In comparing the earlier historical record with the more
recent group of project case studies, several general observa-
tions emerge. One finding is that the effectiveness of policy and
planning projects has improved significantly over time. This is
probably due to a comb.nation of accumulated expesrience within
AID regarding this type of project, as well as a growing aware-
ness of the importance of policy among both donors and recipient
governments

Another general observation is that projects' effectiveness
has been enhanced by a greater sensitivity to the importance of
institutional 1location in project design, and to the importance
of requiring that studies undertaken through the projects relate
directly to important current issues confronting decisionmakers.
Moreover, several innovative approaches to improving inter-insti-
tutional coordination within complex bureaucracies have been suc-
cessfully developed.

Despite these improvements, however, the challenge remains
for AID and other donors to develop an institutional process for
policy analysis that is both sustainable and closely integrated
into host country decisionmaking.



1. INTRODUCTION

This comparative evaluation of agricultural policy and plan-
ning projects in the three USAID regions was performed as part of
the Agricultural Policy Analysis Project (Phase I). The projects
analyzed in this report have sought to enhance governments'
capacity to perform and to implement agricultural planning and

policy analysis. This report draws together a wide range of
experiences from these projects, and analyzes why some strategies
succeeded while others failed. The purpose of this study is to

analyze USAID's historical experience with agricultural gpolicy
and planning projects and thus to lend guidance for the design
and implementation of future projects of this sort.

The findings of this study combine the results from two sep-
arate methodologies. The first approach was to summarize the
findings of two earlier studies by Abt Associates in which large
data sets of policy aad planning pro‘ects were compared in terms
of their goals and effectiveness. The second approach was to
select nine particularly relevant projects as case studies, and,
where possible, to visit those projects to examine in-depth their
design, implementation, and impacts, and to assess the factors
determining their effectiveness. Information was also drawn from
existing documentation of those projects.

Case :tudy projects were selected to reflect regional diver-
sity, as well as to reflect recent or current experience. Only
projects that concentrated on agricultural policy and/or planning
were considered. The countries represented in the case studies
include: Egypt, Sri Lanka, Indonesia, Peru, the Dominican
Republic, Niger, Zambia, and Cameroon.

The organization of this report is based on the two
approaches described above. Chapter Two presents the results of
the written record of USAID-funded agricultural policy and plan-
ning projects from 1970 to 1984. It identifies trends and draws
generalizations regarding the projects' designs, goals and pur-
poses, and impacts, both within and across regions. It also
identifies factors constraining project success.

labt Associates Inc., Evaluation of the Agricultural Sector Plan-
ning Activities in Latin America and the Caribbean, Cambridge,
MA, June 1982; and, Abt Associates Inc., A Comparative Analysis
of the Agricultural Policy and Planning Projects in Africa, Asia,
and the Near East, 2 volumes, Cambridge, MA, Oct. 1984.

2Each of these projects is the subject of an APAP Staff Paper.,



Chapter Three provides a detailed analysis of the case study
projects. It compares and contrasts the nine study projects in
terms of their context, design elements, experiences in implemen-
tation, and their impacts on institutional capacity, decision-
makers, and host country policies and programs.

Chapter Four draws together the lessons learned from our
analysis of both the written record and the case study projects.
The appendices list the projects included in the written record
and provide overviewsz of the case study projects analyzed in
Chapter Three.



2. RESULTS OF THE WRITTEN RECORD

This chapter synchesizes the findings of two recent studies
which reviewed AID-sponsored agricultural policy and planning
projects worldwide over _the past 15 years. The first was the
final report of a study® which examined the impacts and effec-
tiveness of AID-sponsored agricultural planning projects in Latin
America and the Caribbean (LAC) rfgion between 1970 and 1982.
The second was an interim report® of a study which examined
agricultural planning and policy analysis projects in Africa,
Asia, and the Near East between 1970 and 1984. The two studies
used essentially the same methodology and therefore provide a
consistent way of examining the effectiveness and impacts of AID-
sponsored projects worldwide.

2.1 Analysis Procedures

Although AID has conducted numerous evaluations of individ-
ual projects, relatively 1little attention has been paid to
assessing the overall impact of agricultural policy and planning
assistance. The two studies summarized here are an exception
because, in the aggregate, they compare and contrast the results
of AID-sponsored agricultural plannirng and policy analysis proj-
ects across all three AID world regions. These studies also
focus on the impacts of AID-sponsored projects, and the reasons
why certain projects have achieved greater impacts than others.

The studies identify four different kinds of impacts that
agricultural policy analysis and planning activities can have.
The four kinds of impacts are capacity-building impacts (ttrat is,
impacts on the capacity of institutions to conduct policy analy-
sis and planning to provide input to policy making effectively),
interinstitutional impaclts (that is, impacts of policy analysis
and planning institutions on other public or private sector
institutions), decisionmaker impacts (that is, impacts on the
awareness, of or demand by, decisionmakers for policy analysis
and planning), policy and program impacts (that is, impacts on

lFor more detail see: Abt Associates' Inc., Evaluation of Agri-
Ccultural Sector Planning Activities in Latin America and the
Caribbean, Cambridge, MA, June 1982.

2pbt Associates Inc., Agricultural Policy Analysis and Planning
Project, A Comparative Analysis of Agricultural Policy and Plan-
ning Projects in Africa, Asia and the Near-East, 2 volumes, Cam-
bridge, MA, October 15, 1984.




policy and programmatic decisions).l In these studies, the
effectiveness of agricultural policy analysis and planning activ-
ities is assessed according to the impacts that have resulted
from them.

The Agency for International Development's own project
evaluations were used to identify these different types of
impacts, and in the earlier Latin American study a series of site
visits and case studies were used to expand upon the information
available in AID evaluations. Data from site visits and case
studies conducted in Africa, Asia, and Near-East, and more
recently in Latin America are detailed in the next chapter.

These studies attempted to review all agricultural policy
and planning projects funded by AID since 1970 or other types of
AID-sponsored projects which had had a major policy or planning
component. In order to identify all such projects, several
sources were queried. First, AID's Development Information Unit
(DIU) provided a listing of all AID's agricultural policy analy-
sis and planning projects. Seconc, country experts in the AID
Regional Bureaus were asked to identify relevant projects.
Third, experts in providing assistance and research in agricul-
tural policy analysis and pPlanning were consulted. A list of all
of the projects included in the two studies is shown in Appendix
A.

For each project, information from the review of A'D project
documentation is summarized and codified in three sets of forms:
"Project Summaries," "Activity Descriptions," and "Evaluation
Summaries." The forms summarize key information abou: the objec-
tives, impacts, constraints, and lessons learned in projects and
allow for useful comparisons across projects. The forms are, in
fact, the primary data base for the analysis, supplemented by
early case studies in Latin America. A short description of what
is contained in each of the forms is as follows:

° A Project Summary included the title, number, country,
date, and level of funding of a project. It also iden-
tified the institutions involved and presents the logi-
cal framework for the project.

l1p the Africa, Asia, and the Near-East study, the socioeconomic
impacts of policy analysis and planning projects were also exam-
ined, but did not reveal much information. Since this type of
impact was not considered in the LAC study, it has not been
included here for the sake of consistency.



] An Activity Description consisted of a one-page summary
of the content of the project. It was a short descrip-
tion of the activities planned under the project as well
as a listing of the policy areas addressed by the
project.

] An Evaluation Summary capsulized the conclusions of
evaluations of an agricultural policy and planning proj-
ect. Each summary contained information on achievement
of goals, project impacts, constraints to achieving
objectives, and lessons learned and recommendations.

The project summary and activity description forms were com-
pleted for each of the projects in the data base of the study.
For each project with one or mare evaluations, an evaluation sum-
mary form was also completed. Even though most of the policy
analysis and planning projects sponsored by AID were identified,
only about half of these projects had been evaluated by them.
Thus, the impact analysis considered only those projects which
had been evaluated. 1It is entirely possible that the additional
projects had different types of impacts, but the sample was suf-
ficiently large that the major findings are applicable to the
universe of policy and planning projects. The type of informa-
tion available on each of the projects is also shown in Appendix
A,

2.2 A Description of AID-Supported Agricultural Policy Analysis
and Planning Projects

-~

In Latin America and the Caribbean Regions, 63 policy analy-
sis and planning activities were identified, while in Africa and
Asia and the Near East, 66 projects were identified from avail-
able documentation. The reason that the LAC region had such a
relatively large number is that 23 small plarning or policy
activities which were not formal projects were included, while
this type of activity was excluded from the Africa, Asia and Near
East study because of the difficulty of obtaining good documen-
tation.

One hundred twenty-nine projects and activities were identi-
fied as having agricultural policy analysis and/or planning com-
ponents., These projects represent assistance to 47 countries

lThe ful1 set of forms for Africa, Asia, and the Near-East can be
found in: Abt Associates Inc., Agricultural Policy Analysis and
Planning Project, A Comparative Analysis of Agricultural Policy
and Planning Projects in Africa, Aasia and the Near-East, Cam-
bridge, MA, Vol. 2, October 15, 1984,




worldwide. In Africa, 18 countries received assistance compared
with 9 in Asia, 16 in Latin America and the Caribbean, and 5§
countries in the Near East. Ten of the projects were regional in
scope -- 3 in Africa and 7 ir Latin America and the Caribbean.

The amount of funds which has been allocated to agricultural
policy and planning between 1970 and 1984 amounts to $464 mil-
lion, as shown in Table 1. This sum does not include amounts
spent on activities other than agricultural planning and policy
analysis, such as inputs on commodities or sector loans which
were incorporated in some of the projects. It should be noted
that we used a broad definition of policy and planning projects
and included activities such as data collection, survey implemen-
tation and training, which are part of the policy analysis and
planning process. AID's contribution has amounted to $277.8 mil-
lion, or approximately 60 percent of the total, most of which has
been grants. The total amount allocated to policy analysis and
planning has been greatest in Africa ($183 million), followed by
Asia ($119 million), LAC ($93 million), and the Near East (S67
million). As this information indicates, AID, host countries,
and other donors have made a sizeable investment in agricultural
policy and planning since 1970.

2.3 Project Goals and Purposes

It is useful to review the goals and purposes in the logical
framework of AID-sponsored agricultural policy and planning proj-
ects. Project goals tended to be general and called for overall
improvement in agricultural sector performance and improvement in
the life of rural people. Goals were highly consistent across
projects.

Projects' purposes were more concrete and defined the sub-
stance of projects in more detail. Aralysis of project purposes
revealed several generalizations applicable to the entire set of
policy analysis and planning projects.

First, all projects stress capacity-building or institution-
building associated with agricultural policy making, planning or
closely related functions. Almost invariably, long-term and/or
short-term technical assistance was to be provided toward this
end by outside advisors. Second, almost every project includes
training of host country personnel as one of its inputs. More
often than not, training was to be provided in the United States,
though some projects relied more heavily on third-country train-
ing, formal in-country training, or on-the-job training. Third,
almost none of the projects were intended to have a direct impact
on policies. Rather, projects typically purported to improve the
capabilities of host governments to make better or informed pol-
icy decisions by improving management or planning capacity, its



Table 1

FUNDING OF AGRICULTURAL
POLICY AND PLANNING ACTIVITIES

Region Number of

Projects

and Funding in $00Cs
Activities
AlD AlD HOST
GRANT LOAN COUNTRY OTHER TOTAL

Atrica' 40 3121,193 $5,400 £41,493 $15,275 $183,361
Asia 16 32,850 16,000 65,189 5,684 119,723
Latin America
and
Caribbean? 63 29,986 19,528 38,106 6,00 93,631
Near East! 5 52,837 0 11,429 3,606 67,872
TOTAL 124 $236,866 $40,928 $156,217 $30,576 1464 ,587

! In Africa, Asia, and the Near East, funding infcrmation was available for only 61 of the 66

projects.

2 The LAC Region contains 23 small policy analysis and planning activities which were not formal
AID Projects. The funding for the LAC Region is from 1970-82, whiie the funding in the other
regions is from 1970-84. Thus, the LAC would be higher if the additional two years were in-
included.




capability to collect accurate and useful information, to process
it, to use it in analysis or to produce policy-relevant studies,

2.4 Impacts of AID-Sponsored Policy Analysis and Planning
Projects

AlD-sponsored agricultural policy analysis and planning
projects have had a substantial impact on the capacity of host
country governments to engage in policy analysis and planning.
In fact, capacity-building impacts were, by far, the mos: preva-
lent. Fully 58 of the 61 or 95 percent of the projects? (see
Table 2) have had capacity-building impacts. Capacity impacts
usually resulted from the formation of a new policy analysis or
planning unit, the addition of new qualified staff to existing
units, or the upgrading of staff in existing units through long-
term training. In Liberia, for instance, the Agricultural Pro-
gram Development Project resulted in the formation of a Statisti~
cal Division and a Planning Bureau in the Ministry of Agricul-
ture, while in Thailand the Agricultural Sector Analysis Project
succeeded in establishing a unit which was able, for the first
time, to apply economic analysis to policy problems in the agri-
Ccultural sector. The presence of capacity impacts did not tend
to vary by region. Given the burposes of most projects, it is
not surprising that their major impact has been capacity build-
ing.

Interinstitutional impacts wer2 observed in 64 percent of
the projects reviewed (39 of &1 projects). These impacts have
resulted from improved coordination between agricultural policy
analysts and planners and their counterparts in other public sec-
tor agencies or private sector organizations. The major type of
interinstitutional impact has been the establishment of inter-
agency boards or commissions, which by their nature improve
institutional coordination. In Indonesia, for example, the
Assistance to Agriculture Project was responsible for the forma-
tion of an interdepartmental fertilizer management board, while
in Honduras an Agricultural Policy Commission was established
through an AID project and was able to promote common methodol-
ogies for policy analysis across institutions involved in the
agricultural sector. Improved communications between units in
government was also a frequently noted interinstitutional impact.
In Tunisia, staff working on the Agricultural Economic Research
and Flanning Project were responsible for the first effective

lpg mentioned earlier in this chapter, a total of 129 projects
were evaluated, so this is the number of projects considered in
the impact analysis. Appendix A provides a list of all the proj-
ects and shows which projects had been evaluated.



Table 2

DISTRIBUTION OF PROJECT IMPACTS BY REGION

IMPACTS REGION
Latin America
Africa Asia and Caribbean Near East Total
Number Percent Number Percent Number Fercent Number Percent Number Percent
n=24 n=12 n=22 n=3 n=61
Policy-Program 5 25% 5 42% 9 417 0 0% 20 33%
Decision maker 9 382 9 50% 9 411 0 0% 24 39%
Interinstitutional 10 42% 7 58¢% 20 912 2 66% 39 64%
Capacity-Building 21 88% 12 1002 22 100% 3 1002 58 952
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collaboration between the Ministry of Planning and the Ministry
of Agriculture on medium-term investment planning. Interinstitu-
tional impacts were most frequent in LAC projects (91 percent)
followed by the Near East (66 percent), Asia (58 percent), and
Africa (42 percent).

Decisionmaker impacts were observed in 24 of the 61 projects
(39 percent). Decisionmaker impacts have been quite varied, but
the most prevalent has been increased demand for information and
analysis by decisionmakers. The other relatively common impact
has been the development of greater understanding by decisionmak-
ers of the agricultural sector and its relationships with other
sectors of the economy. In Kenya, the Rural Planning Project
provided a great deal of information to key officials about the
needs of small farmers, which eventually translated into the tar-
geting of more assistance to this group in the country's Develop-
ment Plan. Similarly, in Bangladesh the staff working on the
Rural Finance Experimental Program provided key officials with
information and insight about the agricultural credit system and
possibilities for revising their programs. Asian projects have
been slightly more successful than LAC and African projects in
this regard; no decisionmaker impacts were observed in the small
sample of Near East projects.

Policy and program impacts were observed in 20 of the 61
projects (33 percent). Such impacts result when AIDb-sponsored
projects contributed to actual changes in policies or programs.
Some examples included changes in commodity pricing policies,
credit policies, marketing policies, and investment policies. In
Indonesia, for instance, a flexible fertilizer pricing system and
an expanded rice storage program were established because of work
on the Assistance to Agriculture Project. In Ghana, the staff
working on the National Agricultural Planning Project developed
proposals for a National Fertilizer and Seed Program which were
accepted and funded by the government. The regional distribution
of policy and program impacts follows a pattern similar to those
of interinstitutional and decisionmaker impacts. In Asia and
Latin America, policy and program impacts were observed in
approximately 42 percent of the projects in question. In Africa
and the Near East, the corresponding pe ‘centages are 22 and zero.
It should be stressed, however, that this simple calculation does
not account for the differences among the types of policy/program
impacts identified. As might be expected, some impacts were more
dramatic than others.

While 33 percent of the projects did have policy and program
impacts, the converse of this finding must not be ignored.
Nearly 70 percent of the AID-sponsored policy and planning proj-
ects resulted in no changes in policy or programs, at least as
teported in the written record. ‘Many projects encountered tech-
nical and institutional problems, and these problems certainly
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impeded progress. But another significant factor that contrib-
uted to lack of impact was original project design. Projects
were simply not designed to examine specific policies and, in
fact, policy or program change was not a stated o' jective in many
instances. The project designs tended to be global and lacked
specificity. This often Jed to descriptive reports rather than
to focused policy papers assessing alternatives on major issues.
It is somewhat ironic that in several of the projects that had
policy and program impacts, there was nothing in the correspond-
ing project papers or work plans that was designed to bring about
such impacts. 1In one instance, in fact, it was only when a coup
thrust expatriate project staff into positions of responsibility
that they were able to contribute to major policy decisions.

The major conclusion of the impact analysis is that in a
narrow sense the projects were successful in achieving their
purposes, which dealt primarily with capacity building and train-
ing. Policy reform and programmatic change were not major pur-
poses of the projects in question, so it is not surprising that
these types of impacts were not as common as capacity-building
impacts. The projects also had some impact on increasing the
awareness of decisionmakers about the importance of analysis and
changes in policy, but these were alsc considerably less frequent
than capacity-building and interinstitutional impacts.

Another major conclusion has to do with regional differences
in impacts. Projects in Asia and Latin America and the Caribbean
have had substantially more policy/program and decisionmaker
impacts than African and Near Eastern projects. The reason that
the Near Eastern projects have had such little impact is quite
straightforward. There were only three Near Eastern projects in
our sample, and the projects in question focused on data gather-
ing and analysis. They were not designed to result in decision-
maker or policy impacts. The relatively low level of policy
impacts in Africa as compared with Asia and Latin America hes
three major explanations:

° Asian and LAC countries have placed greater emphasis on
agriculture than African countries and have tended to
provide more support to AID-sponsored projects.

° AID-sponsored projects in Africa have been more involved
in basic institution building and less involved in
actual policy analysis and implementation issues than
projects in Asia and Latin America.

. The logistics of carrying out projects have been more
difficult in Africa than in other regions.
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2.5 PFactors Constraining Project Success

There are many factors that can impede policy and planning
projects from achieving their objectives and resulting in identi-
fiable impacts. Interestingly, despite the different sizes
(i.e., dollar amounts), foci (i.e., analytical, data gathering,
management development), and location (i.e., LAC, Africa, Asia,
Near East) of the projects reviewed, the same constraints were
repeatedly mentioned. The reasons for the commonality of the
problems rfaced by projects are probably threefold. First, the
documents reviewing project progress focused on administrative,
management, and institutional problems and constraints rather
than on technical problems. Second, technical constraints, when
mentioned, were often unique to the project reviewed, and not
géneralizable for an analysis that attempts to shed light on what
to avoid in other activities and what steps might be taken to
design and implement better policy and planning projects in the
future. Third, arnd finally, despite the subjective foci of the
progress reports, the repeated mention of the same institutional,
management, and administrative constraints points to -he continu-
ing need to consider the importance of problems that impede the
whole or entire implementation of the projects, not just parts
thereof.

The constraint that was cited most frequently in all regions
(in 25 out of 61 evaluations) was lack of host country support
staff. In other words, in 41 percent of the evaluated activi-
ties, assumptions were made that the host country would supply
support in the form of money, access to policy makers, or commit-
ment to the project; or that they would provide counterpart
staffing; some or all of which were not forthcoming as planned.
Lack of host country support was mentioned more frequently in
Africa than in other regions. This, in part, is to be expected
since many of the African governments were either relatively more
financially or politically unstable and were more frequently
recipients of assistance without requesting it.

Lack of host country support, which also manifested itself
as lack of available and adequately trained counterpart staff,
was mentioned most frequently in Africa and the LAC regions.
Staffing constraints were faced when frequent counterpart agency
reorganizations lead to turnover of leadership as well as staff
T a@s was the case on the Agricultural Sector Analysis and Plan-
ning Project in Liberia where repeated turnover of ministers
(five in five years) frustrated project progress. Other contrib-
utors to high staff turnover included low or disparate salaries
for agency staff making it too easy for trained staff to be
recruited by the private sector or higher paying government agen-
cies, underutilization of trained staff's skills (sometimes due
to lack of adequate demand for skills and sometimes due to mis-
Mmanagement), poor opportunities for promotion, and/or poor work-
ing conditions.
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Unclear implementation plan and/or work assignments was a
deterrent noted in eight (20.5 percent) of the project evalua-
tions. Represented higher proportionately in Africa (in 25 per-
cent of the evaluations), reviewers often concluded that project
papers must have a detailed implementation plan, including a
delineation of the roles and responsibilities of counterpart as
well as advisory staff; or that such a plan should be thought out
and documented prior to actual project implementation. A result-
ing constraint was the fact that staff (either advisory and/or
host country) were forced to spend too much time firefighting and
not enough time on implementing the intended project.

Two other common constraints revealed questions about the

adequacy of the project design and project assumptions. First,
six evaluated projects (five of which were in Africa) noted that,
in retrospect, the project design was overly ambitious. Criti-

cisms included questionable socioeconomic assumptions, generally
unclear designs, not well thought out designs, and overly ambiti-
ous logical frameworks. On the other hand, in the LAC region, 5
out of 22 activities fcound that the data base creation and model
building were ambitious activities that inevitably take longer
and require more resources than the project designs anticipate.

Equally as important, though not as frequently noted, four
projects found that current government policies were not suppor-
tive of guiding project assumptions, and that without either a
definitive statement of policy or change in government focus,
project objectives could not be met. In other words, although
the projects were designed to provide a stimulus for policy
change, the stimulus itself was actually impeded by the lack of
the very policy being sought to change. For instance, in Ghana,
a project was implemented to develop a greater planning and rural
development capacity at the district level. The project met only
marginal success because district councils had little authority
to allocate resources or implement their own programs. Thus,
while the project set out to show how a decentralized government
could work to help itself, the objectives could never be achieved
without the passage and effective implementation of a national
decentralization act. Uphill battles were also forged by proj-
ects designed to conduct long-term policy analyses for govern-
ments with a short-term policy horizons or by advisors sent to
conduct agricultural sector analysis (macro level) for agencies
with a project (micro level) focus.

Other constraints that were repeatedly cited included start
up delays caused by difficulty in getting or keeping AID advis-
ors, especially in Africa; lack of sufficient interagency coordi-
nation; lack of coordination with AID, or AID contracting diffi-
culties; commodity procurement problems; and lack of adequate
data.
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3. CASE STUDY ANALYSIS OF
RECENT AGRICULTURAL POLICY ANALYSIS AND PLANNING PROJECTS

3.1 Methodology

3.1.1 Purpose of Case Study Analysis

This phase of the comparative evaluation involved visiting a
number of project sites to collect additional information on the
impact and process of agricultural policy analysis and planning
projects. By making these visits we hoped to strengthen and
expand on the knowledge gained in the documentation review.
While the document review process was informative, it was subject
to two circumstantial weaknesses. First, the project evaluation
summaries focused primarily on process -- or how well the proj-
ects were carried out -- and were rarely designed to address
impact issues, or to examine the projects in their macro-economic
environment. Second, few final evaluations were available on
recently completed projects, and when they were available, they,
too, could only reflect the benefits of recent hindsight, and
could not assess the staying power of identified project impacts.
Thus, the site visits were intended to fill in the gaps left by
the document review. Specifically, the objectives of the site
visits were:

. to broaden the perspective on planning activities and
policy making gained from the document review;

) to gain additional insights on the overall institutional
framework in which agricultural sector planning and pol-
icymaking takes place;

) to gain information on projects of interest that weren't
yet documented and/or finally evaluated;

. to gather information on lessons and constraints that
cut across projects in a particular setting/ country;
and

. to compare and contrast further the experiences within
and across regions.
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3.1.2 Project Site Selection Criteria

The site selection, made primarily from the universe of
projects reviewed in Phase I, was Dbased on the following
criteria:

l. The sample had to be minimally representative of the
number of AID projects in each region.

2. The sample considered only projects that ended during
1980 and beyond. This was done to maximize the chances
that government perscnnel who will know about the proj-
ect would be available, and to fill recent information
gaps on projects which had not yet been finally evalu-
ated.

3. The sample included only projects which primarily or
entirely focused on agricultural policy and/or planning.

4. The sample included projects which appeared to have
reached at least some measure of success in implemen-
tation. Excluded were projects which were cut Off in
mid-stream or never got started for political, economic
or other reasons.,

5. Finally, for cost efficiency, and to the extent pos-~
sible, the sample "piggybacked" on site visits made by
technical assistance staff of the Agricultural Policy
Analysis Project.

3.1.3 Analysis Procedures

The same procedures used for the review of the written rec-
ord, as described in Chapter 2, were followed in the case studies
analysis. For esach of the AID projects evaluated, we examined
the initial design of the project and the institutional and eco-
nomic environment in which the project was designed. We then
examined the implementation of the project to determine how
effectively it was carried out. This was followed by an analysis
of the types of impact the projects had. Aas before, the follow-
ing four impacts categories were used:

Capacity-building impacts
Inter-institutional impacts
Decisionmaker impacts
Policy and program impacts
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Finally, we summarized the useful lessons which were learned
from each of the projects. This provided valuable information
about how to desigr and implement AID agricultural planning and
policy analysis projects in the future,

3.2 Overview of Case Study Projects

Based upon the site selection criteria described above,
projects in eight countries were examined. In Africa, projects
in three countries -- Cameroon, Niger and Zambia -- were reviewed
and evaluated (see Table 3); in Asia and the Near East, projects
in Indonesia, Sri Lanka and Egypt were examined; while in the
Latin American and Caribbean region, prcjects in the Dominican
Republic and Peru were includeg. This sample orovided us with
good geographic diversity as well as a good rarge of initiatives
undertaken. The size of these projects varied greatly, however,
from a $700,000 project in Sri Lanka to a $26,000,000 proiect in
Cameroon.

In order to provide an understanding of the types of pro-
jects and their emphases, a synopsis of each project follows.:-

AFRICAN PROJECTS

. Cameroon - The Agricultural Planning and Management
Project was a ten-year project funded at a total cost of
$26 million. The project was designed to strengthen
both the economics and statistics components of the Min-
istry of Agriculture. Long-term technical advisors were
provided under a Participating Agency Service Agreement
(PASA) with the U.S. Department of Agriculture, and
long-term training of lost county counterparts was also
undertakca.

° Niger - The Agricultural Sector Development Grant was
initially designed as a three-year project, 1984-87, but
it was extended for an additional three years. The
project was designed to provide technical assistance and
training to the Ministry of Agriculture in agricultural
policy analysis. In addition, the project provided

lror more detail, Appendix B includes 8-10 page case study sum-
maries. The original case studies are quite long (up to 20
pages). They are all bound individually under separate covers
and were produced under Abt Associates' APAP Staff Paper Series,.
Complete citations are included in Appendix B.
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Table 3: CASE STUDY ANALYSIS PROJECTS

AID FUNDING
REGION/COUNTRY PROJECT(S) DATES LEVEL
AFRICA
Cameroon Agricultural Planning 1979-89 $13,000,000
and Management Project
Niger Agricultural Sector 1985-89 316,100,000
Grant
Zambia Agricultural Training, 1980-86 $9,785,000
Planning and Institu-
tional Development
ASIA/NEAR EAST
Egypt Agricultural Develop- 1977~ $14,600,000
ment Systems Projects
(ADS)
Data Collection & 1980~ $3,000,000
Analysis
Indonesia Agricultural Planning 1984-87 $500,000
Project
Sri Lanka National Agriculture 1982~-86 $500,000
Food & Nutrition Strategy
LATIN AMERICA
AND CARIBBEAN
Dominican Agricultural Policy 1984-87 $500,000
Republic Analysis Project
Peru Agricultural Planning 1983-87 $16,000,000

& Institutional
Development Project
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tranches of local currency tied to policy reform infra-
structures within the country. This was the only
project which directly tied policy analysis to policy
implementation.

Zambia ~ The Agricultural Training, Planning and Insti-
tutional Development Project was a five-year project
which also was extended for an additional five vyears.
The project was designed to improve the government's
ability to analyze complex agricultural policy issues,
particularly the pricing of commodities and inputs.
Long and short-term training were major components of
the project.

ASTA AND THE NEAR EAST

Egypt - The Agricultural Development Systems Project and
the Data Collection and Analysis Project were examined
simultaneously as part of a single case study. The
Agricultural Development Systems Project (ADS) started
in 1977 with an AID funding 1level of $14.6 million.
Managed by a U.s. university, this project had an ambi-
tious scope ranging from agronomic research and economic
analysis to training, project design, and evaluation.
The Data Collection and Analysis (DCA) Project, initi-
ated in 1980 at an AID cost of $3.0 million, had a iim-
ited agenda focusing on the development of data collec-
tion and management capability within the Ministry of
Agriculture.

Indonesia - The Agricultural Planning Project was a
five-year effort initiated in 1984 with total funding of
$12.9 million. The project was designed to increase the
institutional capacity for agricultural policy analysis
and planning within the Indonesian Ministry of Agricul-
ture. A significant portion of the project was also
targeted at provincial 1level agricultural agencies in
three regions. Project activities consisted of training
projects, special policy studies, and computer and tech-
nical assistance. Four long-term resident advisors were
responsible for providing these services.

Sri Lanka - The National Agricultural, Food and Nutri-
tion Strategy, initiated in 1982, was a four-year effort
funded by AID and the Government of the Netherlands at a
total cost of $700,000. It was designed to produce a
consistent set of policies and programs to promote the
growth of the agricultural sector. It was also designed
to improve the capacity of the government to deal with
policy issues that cut across the agricultural sector,
to promote inter-agency linkages, and to bolster inter-
action between decisionmakers and analysts. It involved
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one long-term advisor and some short-term assistance, as
well as considerable time of GSL officials.

LATIN AMERICA AND THE CARIBBEAN

J Dominican Republic = The Agricultural Policy Analysis
Project was a three-year project funded by a $500,000
AID grant and $700,000 in matching funds by the GODR.
It was used to establish a policy analysis unit which

was outside the normal government bureaucracy. The
project was designed to provide long- and short-term
technical advisory assistance. The project also had a

somewhat unique element which allowed for the subcon~
tracting of studies to private firms, individuals and
universities. The project was designed to address
varied agricultural policy issues.

o Peru -Agricultural Planning and Institutional Develop-
ment Project sought to strengthen the Government of
Peru's (GOP) capacity to formulate sound agricultural
sector policies and effectively manage the implementa-
tion of these policies. This five-year project included
eleven activities witb total funding of $24 million. Of
that total, AID contributed $11 million in loan funds
and $4.5 million in grant funds. The remaining §8.5
miZlion was GOP counterpart funding.

It should be noted that the Sri Lanka Strategy was not a
formal AID project, but rather an activity funded by AID from
discretionary funds and from project funds from worldwide proj-
ects. The Sri Lankan activity has enough similarities to the
other projects, however, that we refer to it as a "project" even
though it had a slightly different structure, funding mechanisms,
and reporting requirements.

3.3 Institutional and Economic Context for Projects

It is extremely important to understand the institutional
and economic context in the countries in which these projects
were designed and implemented. The projects should have been,
and in many cases, were designed to accommodate the unique insti-
tutional, economic and political circumstances within each
country. These circumstances are, therefore, ¢iscussed below.
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3.3.1 Institutional Context

The institutional and political structure of all of these
countries varied considerably. Certain countries, such as
Zambia, Indonesia, and Egypt, had reasonably stable, centrally
planned economies with large bureaucracies designed to manage the
planned economies. The Dominican Republic and Peru, on the other
har.’, had much more volatile political systems and rapidly chang-
ing institutional structures. The private sector and policical
parties played a much greater role in these Latin American coun-
tries than did those in Africa. Sri Lanka fell somewhere between
these two extremes.

Despite the many unique institutional circumstances across
the case study countries, there were also some interesting simi-
larities in the institutional structures related to the agricul-
tural sector. First, in all of the eight countries, the state
had a large presence in the ag-icultural sector. The state's
role was largest in Zambia and Cameroon where the prices and mar-
keting of commodities was controlled and managed by either the
government directly or by a government-owned parastatal. In
Egypt, the pricing and distribution of imports was controlled and
managed by the government, as was the cropping patterns of far-
mers, The aqgricultural sector was also heavily regulated and
partially managed in Indonesia, Sri Lanka, Peru, and the Domini-
can Republic,

Second, the large presence of the government in the agricul-
tural sector of these countries was handled by large complex
bureaucracies and a multitude of public-private corporations. 1In
Sri Lanka, for example, eight separate ministries existed to
oversee activity in the sector. Some of these were extremely
large ministries with many different divisions involved in activ-
ities ranging from the setting of prices of subsidies to agricul-
tural research and extension. Even in a very different country,
such as the Dominican Republic, five separate institutions (see
Table 4) were involved in agricultural policy and planning.
These large complex bureaucracies existed in all of the countries
in our sample.

Third, the large diffuse nature of the institutions meant
that coordination of effort was extremely hard to achieve. Many
separate fiefdoms existed with little incentive for the groups to
work together. Considerable duplication of effort also existed,
particularly with agricultural planning and data collection
activities. The power, however, tended to be concentrated heav-
ily at the top of each of these ministries, and this is where
major agricultural policy issues were considered. The ministers
of agriculture were usually political appointees, and so partisan
politics was extremely important, particularly in the policy
arena.



Table 4: INSTITUTIONAL CONTEXT

FOR PROJECTS

AFRICA

CAMEROON

NIGER

ZAMBIA

* Project located within Ministry of
Agriculture which had 8 separate
directorates and many units within
each directorate. Was a large,
complex crganization.

* Ministry of Economy and Plan had
some oversight responsibilities
for allocation of budgets across
ministries but was not involved
in this project.

* Project located in Ministry of
Agriculture, though required
collaboration with Ministry of
Plarning.

* Large parastatal organizations
dominated cereals marketing and
exports.,

* Policy environment was generally
open and flexible.

* There were many other institutions
involved in the agriculture sector
including parastatals, marketing
boards and other ministries. Large
state involvement in the sector.

* The National Commission for Develop-
ment Planning (NCOP) coordinated
planning across all the sectors but
was not involved in the project.

* Staff within Ministry of Agriculture
lacked strong technical skills.

* There had been considerable restructuring
of institutions prior to project.

* There was little indigenous capacity
to p2rform economic policy analysis.

* Project required the creation of a new
Secretariat in the Ministry of Planning
to manage the counterpart account gen-
erated by the project,

e T U -——— - —

* Ministry of Agriculture and Water
Development (MAWD) had broad juris-
diction over projects and programs in
the agriculture sector. Minister of
Agriculture was a member of the Central
Committee and Cabinet and could propose
policy changes.

e S mrme e - e e ——— - ——
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Table 4 (cont.)

ASTA/NEAR EAST

EGYPT

INDONESIA

SRI LANKA

* Large Ministry of Agriculture with
power concentrated at top. Serious
policy discussions limited to the
Minister and senior advisors.

* Large Ministry of Agriculture with
centralized planning developed
and administered by commodity-
specific agencies. '"Top-down'
administration.

» Heavy state involvement in the
agricultural sector, including
parastatals and government owned
plantations and heavy regulations.

* Many highly trained and skilled
staff within bureaucracy.

* Large bureaucracy in Egypt, including
many parastatals and ministeries. Con-
trolled product prices as well as 1nput
prices and supplies (particularly ferti=-
lizer and credit). Government also
controlled cropping patterns.

TET mem memm e, e e e e et ——— ——

* Policy research and analysis agencies
weakly linked to the planning and
budgeting process.

* Planning and administrative authority
thinly spread in Province level agencies.,

* Large, complex bureaucracy. Eight
separate Ministeries involved wi=-h
agriculture. Many duplicative
activities.

-



Table 4 (cont.)

LATIN AMERICA AND

CARIBBEAN REGION

DOMINICAN REPUBLIC

PERU

* Partisan politics heavily influenc-
ed agricultural policy-making.

* Limited technical capacity, however,
within the government. Few incen-
tives existed in terms of money or
prestige.

* Policy implementation was fragmented.

* project excessively complex with
11 different activities adminis-
tered through 4 different agencies

* Policy analysis components located
in Ministry of Agriculture

* Project coordination of a complex
project was a sensitive and polit-
ical issue.

* At the time of the project, a variety of
Dominican institutions formulated and
implemented policies and programs.
Examples included the Secretariat, the
National Planniug Office, the National
Agricultural Bank, the Agrarian Reform
Institute and the National Price Stabil-
zation Institute,

* Prior to project policy analysis
capacity was limited in the MO#,
although a policy analysis unit
existed in the Ministry of Economy
& Finance.

* The project built on a reasonable base
of technical capacity.

* The government's ability to pay
competitive salaries to retain profes-
sional staff was a problem before and
during the project period.

_VZ—
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The governments' capacity to undertake agricultural policy
and planning at the start of these projects varied widely.
Zambia and Cameroon had the least number of highly trained and
experienced agricultural policy analysts and planners, while
Egypt and Sri Lanka had many well trained policy analysts and
planners located in a number of different institutions. In the
Dominican Republic, a strong staff had existed, but many resigned
their positions because of the lack of incentives in government
employment.

Table 4 summarizes the institutional context in each of the
countries. Many similarities exist in terms of the size and com-
plexity of the government's apparatus related to the agricultural
sector even though the capability and experiences of staff within
governments varied greatly.

3.3.2 Economic Context and Agricultural Policy Issues

All of the case study countries faced serious economiec and
agricultural issues in the late 1970s and early 1980s. Although
the severity of those problems varied considerably by country,
the general economic and policy context of each country was sim-
ilar. Table 5 summarizes this context.

Agriculture played a dominant role in the economy of all the
case study countries. In the African countries, seventy to
ninety percent of the population derived its income from agricul-
ture; and at least half of the population did so in the Asian and
Latin American countries. Moreover, agricultural production con-
tributed significantly to the countries' gross domestic products.
For most of the countries, agriculture comprised approximately
one-fifth of the GDP; in Niger, the fiqure was nearly one-half.

The agricultural problems that confronted the countries
during that period arose from a combination of external market
forces and domestic policies that were not necessarily in the
countries' long-term interest. Some countries, such as Sri
Lanka, Zambia, and Cameroon, were hurt by declining world prices
for their primary exports, thus creating foreign-exchange short-
ages that made it increasingly difficult to import food and other
goods.

Questionable internal agricultural policies compounded the
problems caused by external forces. To varying degrees, each of
the governments controlled agricultural prices. The Government
of Sri Lanka presided over a highly controlled, often subsidized
economy in which macroeconomic indicators declined during the
1970s. In other countries, including Egypt, Zambia, and Camer-
oon, government policies penalized agriculture by holding prices
below international levels. (Conversely, price policies contrib-
uted significantly to Indonesia's increased production of rice.)



Table 5: ECONOMIC AND AGRICULTURAL CONTEXT

AFRICA

CAMEROON

NIGER

——— estmen amdm e mae e e o ——

ZAMBIA

* The 1970s saw declining prices for
Cameroon's exports, rising import
prices, drought and diminished
foreign investment. The growth rate
in GDP had dropped from 7 percent
to 3 percent.

* Pricing of Commodities controlled
at a low level.

* Extensive public sector involvement

in agricultural sector included wide—

spread price controls and export
restrictions.

* Recurrent droughts reduced agricul-
tural production by 50 percent.
* 4 years prior to program saw
major drop-off in world demand
for country’s main export
(uranium)

* Nation's economy had experienced
significant downturn. Under
employment and unemployment had
grown sharply. Overzll government
expenditures had taken up a larger
share of GDP.

* Government had made a considerable
investment in agriculture.

* Public debt service ratio had risen to
33 percent.

* Budget deficit reached record high just
prior to program agreement.

TES T mm e e e e e i et e ——

* In the agricultural sector producer
Prices were tco low and not regionally
differentiated. Production shortfalls
had been caused by the drought, lack of
government investment in the sector and
shortages of credit.

—9Z—



Table 5 (cont.)

ASIA/NEAR EAST

EGYPT

INDONESIA

SRI LANKA

* Agricultural policies had long
hindered agricultural productions
in Egypt. Problems were caused by
input subsidies with limits to their
distribution; prices of commodities
kept well below world levels and
inefficient control of marketing and
cropping patterns,

* Oil export earnings declined;
increased unavailability of foreign
exchange for food imports.

* In agricultural sector, wages
stagnant. Returns to agricultural
labor decline.

* Agricultural production, particu-
larly for exports, had dropped off.

* Government shifting from keavily
socialist state to greater emphasis
on free enterprise because of
generally poor economic performance
in the 1970s.

* Rice self-sufficiency achiaved, freed
resources to diversify other crops.

* Increased financial pressure on
government forces cutbacks in
services and subsidies.

eS e e e e mme it e e - —————

¢« Increase in rice production had been
great because of large investment in
Mahaweli project. Investment, though,
may have been too large.

_LZ-



Table 5 (continued)

LATIN AMERICA AND
CARIBBEAN REGION

DOMINICAN REPUBLIC * High inflation and widening import- + Government unable to sustain
export gap. large subsidies for agriculture.
* Agriculture sector growing slower
than the other sectors. Production
had completely stagnated hecause of
drop in world prices.

PERU * Radical changes in political * Latest government set limit on debt
leadership lead to economic service to 10%Z of exports and was
instability and loss of unwilling to accept IMF intervention,
coherent economi:z policies. leading to default on 100 private

* High inflation, tradition of and public debts.

subsidized prices, natural
disaster and worldwide recession.

_82_
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The situation in the Dominican Republic was problematic, as
well. The DR was experiencing high inflation and a declining
trade balance. The agricultural sector was growing more slowly
than other sectors, and the government's ability to sustain large
subsidies to agriculture decreased.

Thus, each of the case study countries faced severe chal-
lenges in its agricultural sector. Short-sighted and unsustain-
able agricultural policies in each country contributed to these
challenges. The need and the potential for reformed policies to
address these challenges was clear.

3.4 Design of Projects

The projects in our sample were primarily agricultural pol-
icy analysis and institutional development projects. Some of the
projects had other components, such as agricultural research on
the Agricultural Development Systems Project in Egypt, but their
major components were either agricultural policy analysis or
institutional strengthening for agricultural policy analysis.

3.4.1 Project Objectives

The goals of these projects were generally similar and
included such broad aims as improving the productivity of the
agricultural sector and improving the income levels of the rural
poor. These sorts of goals are similar for almost all types of
projects addressing issues within the agricultural sector.

The major objectives or purpose of these projects, however,
are much more concrete. The three major objectives for agricul-
tural policy analysis and institutional development include:

. The training of host country staff to carry out
high quality policy analysis to be used in the
decisionmaking process;

. The creation of an effective institutional struc-
ture to carry out high quality policy analyses;

o The production of high quality policy analysis
under the project, to be used in the decision-
making process.

All of the projects in our sample had these as their major
objectives. One of the projects, the Niger Agricultural Sector
Development Grant, included a fourth objective, which was to
implement policy reforms directly as part of the project. Large
incentives in terms of 1local currency grants were incorporated
into the project to promote these policy reforms.,
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3.4.2 Size and Length

Table 6 presents the project design strategies and issues.
For the most part, these projects were designed as long-term
efforts and took place over a period of 7-10 years, often in two
phases. The length was needed to accomplish the institution-
building components of these projects, particularly those which
required long-term training of host country staff in the U.S.

The size in terms of AID funding varied greatly, as dis-
cussed earlier. Some of the projects, such as in Sri Lanka and
the Dominican Republic, were narrowly focused activities, while
the larger projects had many different components usually includ-
ing long-term training, which is extremely expensive.

The projects ranged in size in AID funding levels from
$500,000 in Sri Lanka to $24 million on Peru's APID project. The
projects were either quite large or quite small. The Niger ASDG
differed from the other projects in that it was primarily a grant
funding mechanism. In that case the transfer was $29 million,
with an additional $3 million for technical activities.,

3.4.3 Type of Contractor

While the design of these projects did not always specify
what type of institution would implement the projects, the organ-
izations which eventually implemented the projects are shown in
Table 6. Five of the projects were implemented by U.S. universi-
ties, two more of the projects were implemented by USDA under a
PASA agreement with USAID, while two projects were actually
implemented by host country organizations. In Sri Lanka the
National Agriculture Food and Nutrition Strategy was directed by’
a key individual with the National Planning Commission of the
Ministry of Finance and Planning and given support by a long-term
resident advisor. In the Dominican Republic, a separate organi-
zation somewhat autonomous from the government structure received
AID funds and managed the agricultural policy analysis activi-
ties. These two approaches were quite unique among those under-
taken on other projects.

3.4.4 Institutional Location

The institutional location of assistance is clearly one of
the critical design elements of these projects. The issue is
which of the many ministries or divisions within the ministries
Oor other entities within the country should be strengthened under
the project. From a strategic perspective, the question was in



Table 6 Design Issues

CAMEROON NiGER ZAMBIA EGYPT (Ag. Dev. Systems)
ISSUES
Duration 10 years 5 years 5 years initially with 5 9 years
years extension
Size - AID Funding $13,000,000 $32,000,0G0 $9,785,000 $14,600,000

implementing Organization

Location of Assistance

Number of Long-term Advisors

Leve! of Short-term Terhni-
cal Assistance

Long-term Training

Short-term Training

USDA under a PASA
agreement

Ministry of Agriculture
* Directorate of Stu-
dies and Projects

Moderate

High

U.S. university with consulting
firm subcontractors

Ministry of Agriculture and
Ministry of Planning

Moderate

Low

U.S. university

Ministry of Agriculture
and Water Development
* Planning Division

Moderate

20

High

U.S. university

Ministry of Agriculture

High

High

..'[E_



Table 6 (cont.)
EQYPT (Data Col. Anal.) INDONES I A SRI LANKA DOMINICAN REPUBL!C PERU
1SSUES
Duration 7 years 5 years 4 years 4 years 5 years with 5 year
extension
Size-AID Funding $3,000,000 $9,000,000 $500,000 $500,000 $1,548,000

Implementing Organization

Location of Assistance

Number ot Long-term Advisors

tevel of Short-term techni-

cal Assistance

Long-term Training

Short-term Training

USDA under a PASA
agreement

Ministry of Agriculture
¢ Agricultural Econo-
mics Research tnstitute

Moderate

High

Ministry of Agri-
culture and
Province-level
agencies

4

High

High

High

National Pi_nning Commis-
sion of Sri Lanka with in-
put from U.S. consulting
firm and AID mission

Ministry of Finance and
Planning

* National Planning Divi-
sion

Smatl

N/A

Moderate

New quasi-government
agency with input from
USAID

Agricultural Studies Unit
- separate technicatl
group to the National
Agricultural Council

4

Moderate

N/A

N/A

Contact with a U.S.
university, and U.S.
government agencies
(USDA, BUCEN, NOAA)
under PASA agreemerts

5 agencies; primarily

Ministry of Agricul-
ture

6 (maybe more)

..ZE...

High

4 Ph.D.s, 26 M.S.s

High € 400
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which unit would technical assistance be most likely to result in
lasting improvements in institutioral capability and short-term
policy reform. A number of different strategies were selected in
the projects we examined, as shown in Table 6.

In Cameroon, AID and the GRC selected the Directorate of
Studies and Projects within the Ministry of Agriculture to
receive assistance. Actually, twc separate units within this
directorate, the Division of Statistics (DS) and the Division of
Studies and Projects (DE) were targeted for assistance. DS was a
pure statistics section, and DE was a project planning and
studies division. They were mainly technical support units.

In Zambia, two groups were initially targeted for assis-
tance: the Planning Division within the Ministry of Agriculture
and Water Development, and the National Commission for Develop-
ment Planning, which had the responsibility for coordinating
planning across all sectors of the economy. When the project
began, the National Commission refused to accept the advisors
because of the head of the Commission's distrust of outside
advisors. Consequently, the assistance ultimately focused on the
Planning Division of the Ministry of Agriculture and Water Devel-
opment.

In Egypt, the ADS project established a new board, the Joint
Policy and Planning Board (JPPB), within the Ministry of Agricul-
ture to oversee and manage the projects activities. The Data
Collection and Analysis project focused its assistance to two
groups in the Agricultural Economics Research Institute within
the Ministry of Agriculture, and established its own advisory
committee, the Senior Agricultural Policy Advisory Committee
(SAPAC).

In Sri Lanka, the project was located outside the Ministry
of Agriculture and placed instead in the National Planning Divi-
sion of the Ministry of Finance and Planning. This highly influ-
ential group had the ability to review and approve budgets across
the other ministries as well as to coordinate planning.

The AP Project in Indonesia was unique in its emphasis on
improving instituticnal capabilities at the provincial level, as
well as in Jakarta. Each of the main project activities had a
provincial component in the three project regions.

In the Dominican Republic, a new group was established out-
side of government to conduct agricultural policy analysis. This
was called the Agricultural Studies Unit (UEA) and provided tech-
nical support to the National Agricultural Council, a public-
private council that provided input to government leaders on
agricultural policy. The unit was set up to produce independent
analysis and be outside the government's bureaucracy, which had
strong disincentives for the advancement of high quality indi-
viduals.
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The diversity of activities in the Peru/APID project
required the establishment of a separate project coordination
unit to be managed by tha Project Executive Director. The Direc-
tor reported to the Vice Minister of Agriculture. The project
activities themselves were to be administered through four dif-
ferent institutions and at least nine departments within those
institutions.

Thus, many different strategies were tried for the targeting
of assistance under these projects. The merits of these differ-
ent strategies are discussed further in the implementation and
impacts sections.

The different types of inputs provided under each of the
projects are shown at the bottom of Table 6. Most of the proj-
ects had four or five resident advisors, even though Sri Lanka
had only one. The projects also had moderate to high levels of
short-term technical assistance, again, with the exception of Sri
Lanka. Several of the projeccs, including Cameroon and Zambia,
built long-term training at the Masters and Ph.D. levels into
their project; all of the projects made considerable use of
short-term training.

In summary, it is clear that there was considerable variety

in the design of these projects. Several themes, however, cut
across the projects. Most of the projects were quite long, and
many were managed by either a U.sS. university or USDA. The

designers hoped to establish a long-term relationship between the
country and the U.S. university or USDA. The major focus of all
the projects was to build up the governments' capacity to carry
out high quality, useful agricultural policy analysis. Most of
the projects had large discrete data collection and analysis
activities. Many different types ol organizations were targeted
to receive assistance, even though planning groups within the
Ministry of Agriculture received assistance most often. Most of
the projects did not build in di: ect monetary or other incentives
to bring about the policy reforms which were analyzed as part of
the projects (though the Niger ASDG, in contrast to the other
projects, consisted primarily of such incentives).

3.5 Project Implementation

The implementation of these projects involve many different
associated issues. The major concerns center around how smoothly
the projects were managed and carried out; the ability of the
long-term advisors to work effectively with the host-country
counterparts; the quality and usefulness of the studies produced
as part of the project; the effectiveness of both long-term and
short-term training; the ability of the projects to deliver
planned inputs and provide institutional support activities, such
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as the formation of computer centers or libraries. The effec-
tiveness of project implementation often explains how successful
the overall project was and what sort of lasting impacts were
achieved.

In order to compare the effectiveness of project implementa-
tion across these projects, each of these major issues were anal-
yzed separately. Table 7 provides short summaries of the find-
ings from each of the projects in the countries in our sample.

3.5.1 Project Management

The first major implementation issue concerns the effective-
ness of project management. In that most of these projects were
large multi-year undertakings, management competence and initi-
ative were of paramount importance. As Table 7 shows, the per-
formance across these projects was quite mixed. In Cameroon, for
instance, there were serious recruitment problems for both tech-
nical advisors and the Chief of Party. This caused delays in
project start-up and direction. Furthermore, the Chief of Party
was responsible for all managerial activities as well as for pro-
viding technical leadership. This proved tc be too burdensome
because the project was so large and complex. The 1issue was
never fully resolved and after seven years of project implemen-
tation, despite the mid-project arrival of an administrative aid,
the Chief of Party was still spending half of his time on admin-
istrative activities, leaving inadequate time for technical
direction.

Project management was equally weak on the Agricultural
Training, Planning and Institutional Development project in
Zambia (ZATPID). In this case, there was considerable turnover
in the Chief of Party (COP) position, and the various COPs had
relatively little autonomy in the field since the U.S. unjversity
coordinator retained all decisionmaking authority. This affected
the speed of decisions and caused morale problems in the field.
The Zambia project alsc suffered from the overwhelming adminis-
trative burdens placed on the COP.

In Egypt, the Agricultural Development Systems project also
had many management problems. The project was managed by a U.S.
university that had little experience managing projects of this
scale overseas. This resulted in problems with the scheduling of
work, the recruitment of staff, and the overall operations of the
project. The management steering committee planned for the proj-
ect was inadequate because of some resistance by the Egyptian
government and lack of initiative by the AID mission.



Table 7
IMPLEMENTATION 1SSUES

ISSUES CAMEROON NIGER ZAMBIA EGYPT (Ag. Dev. Systems)
Effectiveness of Project Weak Mixed Weak weak
* Counterpart fund manage- * High turnover at the * Lack of directed manage-

Management and Monituring

Ettectiveness of long-term
technical advisors

Ability of long-term staff
to develop close rapport
with country counterparts

Eftectiveness of institu-
tional support activities
(i.e., setting up data
bases, computer centers)

Was a PASA agreement
with USDA, AID provided
some project management
support

No consensus on Chief of
Party

Too much time spent on
administrative responsi-
bilities

Mixed

Slow recruitment of many
advisors

good solid advisory help
in the statistics
component

Much less effective in
economics, where there
was only one advisor

Mixed

Counterparts not
initizlly assigned to
staft

Good :apport developed
in statistics section
Level o+ counterparts on
economics wark was weak

Strong

Good suppourt in
developing statistical

section

ment was disorganized
and weok

Joint U.S./GON oversight
comm:ttee met regularly
to follow progress of
program

Mid-term program evalua-
tion was pooriy done.

Mixed

Advisors provided
important support to
policy reform process.
Produced numerous
technical studies
fnadequate inter-action
with host country staff,

Mixed

Economic advisors did
not work cltosely with
counterparts partly due
to failure of GON to
csupply them on
consistent hasis.,

trong

focd support tor use of
microcomputers

Chief-of-Party level
Too many administrative
burdens for Chief of
Party

Not enough autonomy for
COP in tield, too tight
control by university
coordinator

Mixed

Several of the advisors
pertormed well, while
others had problems
Advisors generally not
at ievel to carry out
high level poticy
discussions

Mixed

First CCP was able to
establish a good rappo-t
wiih the Planning
Division

Cuunterparts often
involved in fire tight-
ing and unable to work
with advisors

Strong

Able to establish a
functional library aid
computer center

ment steering committee
tor ADS never got offt
the ground

Not enough support
provided by AID

U.S. university inex-
perienced at managing a
project of this scale.

Mixed

<

Good at producing
technical work and
carrying out studies
Weak at influencing
policy agenda

Hoderate-S?rong

N/A

This was apparent
outside the normal
government system

Able 1o pull together
many pecople from univer-
sities and within
government to work on
project

-.95:_



Table 7
IMPLEMENTATION ISSUES

I5SUES CAMEROON NICER ZAMBIA EGYPT (Ag., Dev. Systems)
Usefulness of short-term Mixed Strong Weak Mixed
* Studies produced by * Good studies produced

technical assistance

Quatity, timeliness and
usefulness of studies

Effectiveness of long-term
training

Eftectiveness of short-term
training

° Not enough statistical
support through USDA
with short-term TA

* Good uses of outside
experts in econonics
area

Mixed

* Statistics survey and
census proceeded well

¢ Economic studies not
given enough attention

* Only one long-term
advisor assigned

Sfrong

* Good placement and
return record

* Some reservations about
candidate selection
process

Strong

* Organized both short-
term training and in-
country training
effectively

* USDA has good cupacity
in this area

= Snort-term advisors made
numerous contributions
to technical studies.

Strong
* Studies were of good
quality.

* Studies were produced in
time to support policy
reform process.

N/A

Mined/Weak
* On-the-job training in

cconunics had tittle
erphasis and littile
ettect,

* Ptanncd short courses in
policy analyuis were
never arptemented,

« Short-terms training in

MICTOCGTRLWICrS way quite

cticctove,

short-term advisors were
not tailored to the
local context and were
not especially retevant

Mixed

* A number of studies were
carried out and some
were used in policy
discussions

* The more complex
academic studies were
less relevant than the
stud:es requested by
decisionmakers

Strong

*+ Good record in terms of
students completing
overseas programs and
returning to programs

Strong

* hwhorkshops and seminars
were important institu-
tion building activities

¢ [ftective way to moti-
vate country statf

but {ittle use made of
the work

Mixed-Weak

* Some insightful work but
generally the projects
studies were academic
and did not tocus on
pressing policy issues.

—[-E..

N/A

Strong

* Active seminar, work-~
shops, and short-course
program
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Table 7

IMPLEMENTATION ISSUES
{SSUES EGYPT (Data Col. Anal,) TNDONES 1A SRI LANKA DOMINICAN REPUBLIC PERU
Eftectiveness of Project Moderate Weak Strong Mived Mixed
Management and Monitoring * Principal coordinating ¢ Project ted internally ¢+ Slow recruitment of * Coordination overiy
committees never func- by a Sri tankan within project director centralired leading to
tioned. Little docu- the Naticnal Planning * tock cf experience in friction smong impie-
mentation of decision Division managing policy analysis menting agencies.
process for project ¢ Counterpart advisor also agenda ¢ Difficulty with inter-
management Lrovided strong dircc- * Good technical direction agency cooperation,
tion and management ¢ Project had the ear cf
the HOA,
Eftectiveness of fong-term Mixed Strong Strong Strong
advisors * OQOverburdened in respon- ¢ Good technical skills, ¢ Ffunded Dominican staff ¢ Advisors and policy
sibilities hard working, and to set up a new unit analysis group developed
¢ Did not build links for interacted well with sOmewhat autonomous from strong credibility in
susteinability in most many people in host Jovernment MOA, and their advice
agencies country * This project did not was frequently sought in
* Did integrate selves require iorg-term U.S. policy dialogue.
well within assigned advisors, but Dominicans
agencies were elfective
Apility of long-term staff Mixed Strong Strong N/A Mixed
toc develop close rapport * Goo¢ rapport with the * in most refationships ¢ Advisor able to get . S’rong acceptance in
with country counterparts statistics and data qoud working relaton- along well with country policy analysis and
collection staft ships developed goverament staff, worked information support,
* Less rappo. t estadblished with many different * Weak acceptance for
w.th the economics group individuals improvements in person-
ne! management,
Mixed Mixpd Mixed

Etfectiveness of institu-
tional support activities
(i.e., setting up data
bases, computer centers)

Strong

Good support in the data
collection and analysis
process

Strong

¢ Active training, equip-
ment provision,

¢ Developed better data
storage and processing.,

-

Contracting difficulties
caused some problems
weth support an terms of
computers, software,
etc,

Cortrocting precblems and
delays caused Dy inea=-
peraience

Once wet up the tacits-
fires were very good

* Usetful econumic rodel
estabiished.

= Projezt manajement
system support ettec-
tive.

+ Personnel managerent
Support not etfectively
received.

* Agroclimat:c support
very cttective,

* MHanagement support to
INIPA proviced no
results,
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Table 7

THPLEMENTATION 1SSUES

1SSUES EGYPT (Data Col. Anal,) INDONES | A SRI LANKA DOMINICAN REPUBLIC PERU
Usefulness of short-term Mixed Mixed Mixed Strong
technical assistance * Judiciousiy used, good ¢ Short-term studies well
gefinitionr of tasks, received and utilized
mixed results
Quality, timeliness and W2 ak Mixed Strong Strong Strong
usetulness ot studies * Studies program was not ¢ Many studies performed * Corcrete studies pro- ¢ farqeted to World Bank * High quality work, but
directed at critical expertty and on vital duced on schedule initiatives and incen- not widely publicized
policy issuves iss5ues ¢ Excelient involvement of tives meant that the
* Study process not made counterparts studies were used
known to a sufiicient * High quality work
number o agencics
Eftectiveness ot tong-term N/A Mixed N/A N/A Mixed
traintng * Good number of partic- * Sti!l in progress
ipents, well received
programs, OJT, Pcor
completion rare ‘or
graduate studies
fftectiveness ol short-term Strong Strong Strong H/A Mixed
* LExcellent yse of . titl in progress

'rainnng

¢ Detine seminar, workshop
and short course

High number partici-
pants. Well organized
and reviewed, with
strong support

LeTinadrs AnG workshops
Very helpful in
developrng polscy agenda

N/A = not upplicable

-6€~
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The other project in Egypt, the Data Collection and Analysis
(DCA) Project, was managed by USDA through a PASA agreement and
went somewhat smoothly. The project was less ambitious than the
ADS projects, more focused on the tasks of data collection and
analysis, and worked within a reasonably well-defined structure.

In Indonesia, an elaborate project management structure,
consisting of a steering committee and a working group, proved
ineffective. The steering committee never convened, and the
working group never met after the project began. The reason
cited was that the members were too senior and did not have time
Lo meet. Two similar management structures in the provinces were
somewhat more successful. As in manv of the other projects, the
COP of the technical assistance team spent virtually all of his
time on management, to the exclusion of technical assistance.

The National Agriculture, Food and Nutrition Strategy in Sri
Lanka was managed internally by a host country government
official. It is hard, therefore, to compare the management of
the Sri Lanka activity with the other projects. It is useful to
note, however, that the individual who managed the Sri Lanka
activity was an extremely skilled and powerful individual within
the government, who was able to manage this logistically complex
undertaking aimed at improving the coordination of policy making
and planning across eight ministries. The strategy ran well
because of the initiative and drive of both the host-country
coordinator and the long-term advisor.

The Dominican Republic example was also somewhat of a
hybrid. A new quasi-public unit was set up and managed by host-
country individuals to do agricultural policy analysis. Recruit-
ment was an initial problem, as was the lack of experience of the
team in carrying out a policy research agenda. The project
director, however, had good technical skills and was able to gain
experience in managing the technical work.

The conclusions strongly suggest that the management of the
long-term AID policy analysis and planning needs to be bolstered.
A clear recommendation is that greater separation of administra-
tive oversight from technical oversight on large projects is
needed. The management capability of a COP is extremely impor-
tant. On large projects strong management skills are needed in
the field and have bee: absent on many projects. On large proj-
ects, it may be necessary to have both a management leader and a
technical 1leader. There is also a need for an administrative
assistant on large and complex projects.

The ability of universities to manage these large field
activities is also a concern raised in the evaluations. Some of
the universities were new at managing international projects and
did not have the proper structure to provide the backstopping and
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general support required. Others failed to provide the autonomy
needed in the field to carry out an overseas project effectively.
Finally, some of the COPs provided by universities did not have
enough skills in management, as opposed to academic skills, to
run these efforts.

3.5.2 Technical Assistance

There were a number of factors that influenced the effec-
tiveness of the long-term advisors. The most important may have
been the degree to which they gained the respect and trust of
those in government, particularly at :he senior level. In the
Zambia project, the five advisors' ability to gain the respect
and trust of the government officials varied enormousily. In one
case, an advisor was so adamant in pressing for work to be done
that the Zambians were not interested in that she was asked to
leave the country. The other advisors were able to establish a
better rapport, but none of the advisors were at a senior enough
level that they influenced the thinking of top Zambian decision-
makers. In Sri Lanka, the long-term advisor rapidly gaiaed the
respect and trust of government officials which led to many
important impacts on that project. 1In contrast, technical advis-
ors in Egypt on the ADS project were kept at a distance from
Egy, :ian officials.

Another factor that influenced the effectiveness of the
long-term advisors was their ability to define useful tasks and
accomplish them. In Cameroon, for instance, the statistics
advisors defined manageable tasks for the agricultural census and
had sufficient support to get them done, while the economics
advisor was also the COP, and thus never had the time to define
and carry out an appropriate agenda of activities o1 the econom-
ics component. The long-term advisors on the Dominican Republic
project were hampered by an inability to define a policy research
agenda at first. As their ability to do this improved, so did
the results of the project. Much of this, of course, depended on
the experience, drive and initiative of the long-term advisors
working on the project.

The ability of the long-term advisors to develop a close
rapport with their assigned country counterparts was also
extremely important to the success of project implementation. A
common problem across this set of projects was the inability of
countries to assign counterparts in a timely fashion. Part of
this was caused by the other demands placed on the counterparts'
time, which was a particular problem in Zambia and on the eco-
nomics component of the Cameroon project. This greatly limited
the effectiveness of the advisors. In those countries where
there were dynamic and dedicated counterparts, the project imple-
mentation process was enhanced.
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These projects involved a significant amount of institu-
tional support activities. These included the formation of a
functional 1library and computer center in the Ministry of Agri-
Culture in Zambia, the creation of a computer center and the
creation of data bases on almost all of the pr~jects. The imple-~
mentation of these activities was successful across most of these
projects. The universities and USDA were particularly skilled at
these activities because they represented concrete and clearly
defined tasks to carry out. Conforming to AID acquisitions regu-
lations was considered a major problem in Sri Lanka and the
Dominican Republic, but aside from this problem these activities
were well done and contributed to the projects' success.

A critical element of all of these projects concerned the
performance of the agricultural policy studies. These projects
were structured to produce studies by long-term advisors, short-
term advisors and host country counterparts on pressing agricul-
tural policy issues. Almost all of the projects, after initial
start-up problems, were able to carry out many of the initial
studies targeted for the project, though there were mixed experi-
ences regarding progress toward enabling host agency staff to
perform studies on their own. While studies in Sri Lanka, Peru,
and the Dominican Republic were performed with significant local
staff participation, the agricultural studies division in Camer~-
oon progressed only to the point of writing scopes of work for
studies performed by outsiders; and in N.qer, virtually all of
the analysis was performed by the technical advisors. The policy
analysis group established in Peru was probabliy the most success-
ful example of local staff and technical assistance collaboration
in producing useful studies.

Across the sample of projects, the studies which were used
were those that had been asked for by senior government officials
or politicians, as was the case with some studies in Zambia and
Peru, or those that were required by a development bank, as was
the case in the Dominican Republic, or those that fit into a
long-run government strategy, as was the case in Sri Lanka. Many
of the studies, however, did not fit this mold. Many were aca-
demic studies of interest primarily to the long-term advisor or
institutions implementing the project and not of direct interest
to critical policymakers. In some countries, notably Egypt, the
government actively blocked the team from examining critical pol-
icy issues so the studies produced were by definition on topics
of little real importance in the policy process. The experience,
therefore, on the quality and usefulness of studies produced by
the projects was extremely mixed,
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3.5.3 Training

Long-term and short-term training are the final two elements
of project implementation. Information on long ‘term training was
obtained from Cameroon, Zambia, Indonesia, and Peru. In Cameroon
and Zambia, the projects had high success rates in placing stu-
dents in overseas Masters and Ph.D. training programs, and in
both cases the students had a good record of completing the pro-
grams and returning to take jobs in their countries. Of 43 Indo-
nesian students, however, only ten completed their master's
training on time, and none were sufficiently fluent in English to
receive training in the U.S. Even though this is an extremely
small sample from which to draw conclusions, it is not a surprise
that both universities and the USDA, which implemented these
projects, had their greatest success in implementing long-run
training programs. This is where these institutions have their
greatest knowledge and expertise.

The Peru experience with long-term overseas training was
more disappointing, primarily because initially ambitious plans
were found to be impracticable in the time available.

The projects' experience in implementing short-term training
was consistently positive. Nearly all of the short-term training
was performned in-country; typically, resident advisors presented
seminars, workshops, and short courses for host-country person-
nel. These activities proved to be low cost, effective ways to
transfer ideas and to unify work objectives. In countries such
as Egypt and Cameroon, where technical assistance concentrated on
both economics and statistice, short-term training was more suc-
cessful in statistics. In Cameroon, for example, workshops in
data management were highly useful in improving the techniques
practiced by host-country personnel. In Cameroon, however, few
of the planned short-term training activities in economics were
actually performed. Long vacancies in the advisory positions and
onerous administrative responsibilities hampered these activi-
ties. Short courses in Indonesia were successfully taught in the
capital, as well as in rural provinces. In Sri Lanka, a broader
benefit of the inter-institutional workshops was that they facil-
itated the development of a wide-ranging policy agenda, a neces-
sary input for the strategy. Short-term training also facili-
tated project implementation by motivating host-country staff.
This was particularly apparent in Zambia and Peru, where short-
term training activities were highly successful.
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3.6 Project Impacts

The analysis of impacts examines the case study projects'
effects on: 1) institutional capacity in pnlicy analysis, 2)
decisionmakers' use and demand for analysis, and 3) policies and
programs in the agricultural sector. Table 8 summarizes these
impacts.

3.6.1 Institutional Capacity Impacts

Each of the projects examined was found to have positive
impacts on the institutional capacity of the host government,
though the magnitude and nature of those impacts varied signifi-
cantly. Technical assistance tended to be concentrated in the
fields of agricultural statistics and agricultural economics and
planning. In a few cases, such as the Cameroon AMP Project,
projects addressed institutional capacity in both statistics and
agriculture; in Egypt, two separate projects independently
addressed these areas. In each of the other cases, the projects
concentrated solely on economic planning {though Niger and Indo-
nesia included training in microcomputer use).

One general observation is that technical assistance in sta-
tistics tended to have greater impacts on institutional capacity
than did technical assistance in economics. This is seen most
clearly in Cameroon and Egypt, the two examples in which techni-
cal assistance supported both economics and statistics.

in Cameroon, the AMP Project placed technical advisors in
both the statistics division and the studies and projects divi-
sion within a directorate of the Ministry of Agriculture.
Although positive contributions to institutional capacity in both
divisions were noted by a 1987 evaluation report, the accomplish-
ments of both divisions clearly reflected the greater effects of
technical assistance in the statistics division. While the
strongest claim that could be made for the economics division was
that it had produced the terms of reference for several studies
done by outsiders, the statistics division had completed work on
a nation-wide agricultural census, and had instituted improved
data collection and management practices. A similar result in
terms of the greater relative success of data management capacity
building was found in Indonesia, as well.

In Egypt, the DCA project concentrated on staticstics and the
ADS project concentrated on agricultural policy and planning. As
in Cameroon, technical assistance in statistics had greater
impacts on institutional capacity than did technical assistance



Table 8
PROJECT IMPACTS

IMPACTS

CAMEROON

SRI LANKA

EGYPT

DOMINICAN REPUBLIC

1. Institutional Capacity

Impacts (and
Institutional

Inter-
Impacts)

Economic TA

Overall positive
impact, but fel! short
of expectations.

Established foundation
for doing economic
analysis,

Only 1 of 5 sut,ector
studies and 3 special
studies done (by out-
siders). Special
studies fol lowed TOR's
produced by DE staff.

Didn't produce studies
internally (as planned
in PP).

Economic Training

Unclear: 2 long-
termers back, but rno
opportunities to use
new skills

Little use had been
made of other types of
training (overseas
S&T, in-country
seminars),

Long-term impact on
participating
analysts,

Strengthened
anaiyticat abilities
of technical officers
in ministries.

Formed new working
relationships across
different area within
ministries.

Capacity for long-
range coordination
unclear,

Improved working
relations betw..en
decisionmakers and
analysts

Inter-institutional

Strategy promoted a
great deal of inter-
action among partic-
ipating ministries

improved relations
between donor and ling
agencies,

Greater progress in
developing host-
country analytic
capacity than in
accelerating policy
program reform, Both
projects made con-
siderable contribu-
tions,

ADS project's capacity
building impact was
diffused over a wide
range of institutions,
with virtually no
impact on MOA
capacity.

DCA had tasting impact
on MOA's capacity to
collect, manage, and
analyze data; but no
impact outside MOA.

Joint U.S.-Egyptian
execution of studies
may have long-term
payoff in terms of
training of local
analysts,

Support concentrated
on small policy
analysis unit -- money
and people -- that
succeeded in playing
an influential role in
DR agric. policy.

Studies produced by
UEA improved capa-
bility of GODR to work
with donors

Nine staff reports
(and 6 contractor
studies) completed by
UEA.

Improvement of Ag's
attention to UEA
decreased MOA's
internal analysis
unit's wiltlingness to
cooperate with UEA
(e.g., increased
institutional rival-
ries).

Contributed to ability
of private Dominican
contractors to perform
policy analysis.
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Table 8
PROJECT IMPACTS

IMPACTS

CAMERCON

SRI LANKA

EGYPT

DCMINICAN REPUBLIC

1. Institutiona! Capacity

Impacts (cont.)

2. Decisionmaker

Impacts

Statistics

Much more successful
than in economics.

Completed 1984 census.
Instituted better data

management anc collec-
tion,

Training

Littie effect: one
returnee, assigned to
tasks that didn't use
skills,

No in-country seminars
in statistical
methods.

Survey phase benefit-
ted from data collec-
tion schools.,

Little, if any -~ no
clear indications of
any.

Helped GSL in project
identification &
discussions with
donors,

Clear impacts -- new
long-term policy
reform,

ADS project estab-
lished no institu-
tional base where
an3lytic activities
can continue after the
project ends.

Apparent tradeoifs
between focusing on
organizational units,
where project is more
likely to be institu-
tionalized (e.g.,
DCA), and having
policy impact, since
such units rarely play
a large role in policy
debates.

Lack of decisionmaker
demand for analysis --
impeded policy reform.

MOA decisionmakers
consistenttly directed
analysis away from
sensitive topics,

ADS may have greater
long-term impact
through its effect on
thinking of people who
will later set poli-
cies,

UEA staff engaging in
technical training of
staff at related line
agencies.

Uncertain future for
independent analytical
units, such as UEA,

New Secretary of Ag.
turned direct!y to UEA
for policy advice; new
President looked more
to tine-agencies.
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Table 8
PROJECT IMPACTS

IMPACTS

CAMEROON

SRI LANKA

EGYPT

DOMINICAN REPUBLIC

3. Policy and Program
Impacts

No indication of any
program and policy
impacts -- decision-
makers impacts would
be prerequisite.

Refer list of policy
and program recom-
mendations (p. 12-13)
in report,

New coordination
permit more broad-
based GSL input in
donor project selec-
tion.

Focus on constraints
directs policy priori-
ties.

Neither project
brought significant
policy reform in
short-run,

DCA's institutional
locatinn (operations
level) severely
timited its ability to
address high-level
policy issues,

Dairy price adjust-
ments to improve
producer iacentives,

Extension of govern-
ment credit risk
coverage to local
banks,

Reform of pricing
imports industry,

Price incentives for
corn production (which
contributed to greater
output),

—Lb_



Table 8
PROJECT 1IMPACTS

IMPACTS

ZAMBIA

INDONES 1A

PERU

NIGER

1. Institutional Capacity

Impacts (and Inter-~

Institutional

Impacts)

Positive effect on
capacity to engage in
empircally-based
policy analysis.

Successful long-term
training.

Development of tibrary
and computer centers
(weil used by all
statf),

Established Data
Processing Center

Complex modelling
efforts were done by
ISU, and were not
institutionalized.

Sophisticated quanti-
tative analysis had
little impact.

Returnees from U.S.
graduate training were
well placed -- all had
potential to affect
policy process.

Inter-Institutional

Impacts

Weak impacts in
Central agencies
because of failure of
Project Steering
Committee to function
and entaorce interde-
pendence on policy
analysis,

Agencies retained
proprietary attitude
toward data coliec-
tion,

Opportunities for
policy studies were
rot properly com-
municated to all
policy actors,

At provincial level,
initial impacts strong
because of active
participation of
policymakers in
utilizing the project.

Institutional Capacity

Mixed. Very extensive
and well implemented
activities in train-
ing, computerization,
policy studies at
central and provincial
level has increased
the abilities of
agencies and personnel
in improving planning
and policy analysis,

Capacity Buiiding

Socioeconomic reports
and production-imports
model| provided
intormation for a
constructive dialogue
between MOA & MEF,

The Project Management
System was widely
applied to over 180
institutions,

The Agroclimatic
Impact Assessment
improved the capacity
ot MOA and others to
anticipate weather
impacts on the ag.
sector,

A permanent Division
of Tech. Training was
created in the MOA,

Numerous students were
enrolled in long-ternm
and short-term
training,

Institutional capa-
bility to perform
economic policy
analysis was not
greatly improved by
ASDG program. Late in
program, local staff
was still unable to
play a significant
role in technica!l
studies,

Capabilities in use of
microcomputers was
significantly improved
by training under
ASDG.

—Bb—



Table 8
PROJECT IMPACTS

IMPACTS

ZAMBIA

INDONES | A

PERU NIGER

1. Institutional Capacity
Impacts (cont.)

In-service training
(workshops and
seminars) were found
to be very effective
institution-building
tools.

Day-to-day training
through counterpart
relations didn't work
well., Too few
Zambians, and best
ones were too busy
"fighting fires."

Decisionmakers did
depend on newly-
trained staff.

Counterpart work
relations were ad hoc.

Improved inter-
instituticnal
coordination,

Specitic studies were
used by GRZ decision~
makers (groundment,

tinance, tractor hire,

IRD, etc.).

Studies contributed to

active debate.

Oniy at provincial level
has new capacity been
linked with the p'anning
and administration
process.

Interinstitutional

¢ GAPA maintained

cooperative dialogue
with many pubiic and
private agencies;
dialogue that provided
input fo policy
considerations and
tegislation, and
interagency coopera-
tion (especially
between MOA & MEF that
lead to various shared
outputs (statistics,
surveys, reports,
medels).

* Agroclimatic impact

assessment wel !
coordinated by MOA and
Min, of Defense.

_6V-



Table 8
PROJECT IMPACTS

IMPACTS

ZAMBIA

INDOMES 1A

PERU

NIGER

2. Decisionmaker Impacts

3. Policy and Program
impacts

Specific studies were
~sed by GRZ decision-
makers (groundment,
finance, tractor-
ization, IRD, etc.).

Some specific policy
changes attributed to
project,

No clear indications;
better reception by
decisionmakers in
provinces. Decision-
mokers in central
agencies were either
uninterested or did
not work for sustaina-
bility.

No information was
available regarding
policy and program
impacts.

GAPA maintained close
commsnication with the
minister of Ag. GAPA
provided info for
decisionmakers to
prevent inadequate
policy decisicns.

Production of studies
and mudels was used in
peclicy dialogue by MLF
and MOA jointly,

National Rural! House-
hold Survey results
used by GAPA in
development of High-
lands Development
Plan,

GAPA staff had sig-
nificant input to
numerous major
tegislative actions;
and they had input, as
well, in advising
decisionmakers cn what
policies and programs
to avoid.

Support to the MEF
lead to improved org.
of sectorial data by
the MEF in policy
efforts,

Program increased
decisionmakers aware-
ness and understanding
of the need for policy
reform,

Supreme Military
Council included ASDG
reforms in its Three-
Year Ptan for agricul-
tural development,

No information
regarding changes in
decisionmakers' demand
for policy analysis.

Macroeconomic Impacts

ASDG transfers
imoroved slightly the
balarce of payments
deficit; transfers
never covered more
than 10 percent of the
gap between imports
and exports,

Transfers did ease
foreign exchange
shortage and contri-
buted indirectiy to
foreign exchange
earnings.

_Og_



Table 8
PROJECT IMPACTS

IMPACTS

ZAMBIA

INDONES [ A

PERU

NIGER

3. Policy and Program
Impacts (cont,)

* Transfers contributed
to closed budget
deficit, ranging from
5 to 10 percent of
deficit,

* Funding contributed to
GON's ability to meet
investmen* targets
under IMF Standby-
Agreement,

Policy Diatogue

* Posit.ve impact on GON
policies and on
USAID/GON policy
dialogue. GON pro-
duced program document
that incorporated ASDG
conditions precedent
into three-year sector
ptan,

* Progress in meeting
conditions precedent
for grant transters
was mixed, but pro-
gress was significant,

_'[S_


http:Posit.ve

-52-

in economics. The ADS project's institutional impacts were dif-
fused over a wide range of institutions, and the project estab-
lished no institutional base where analytic activities could con-
tinue after the project's end. In contrast, the DCA project had
a lasting impact on the Ministry of Agriculture's capacity to
collect, manage, and analyze data, but had no impact outside the
MGA.

The projects in Sri Lanka, the Dominican Republic, Niger,
and Zambia concentrated primarily on strengthening institutional
capacity in agricultural economics and planning. Among these
projects, support for the Dominican Republic's Agricultural
Studies Unit (UEA) appears to have registered the greatest
improvement in institutional capacity. With AID technical assis-
tance and funding, the UEA took root and developed into a produc-
tive and influential policy analysis unit. During the course of
the project, the UEA demonstrated a marked improvement in the
quality of its agricultural subsector reports.

The UEA was an independent unit, not attached to a particu-
lar ministry. One unintended consequence of technical assistance
to the UEA was that it attracted the most qualified analysts away
from tne Ministry of Agriculture's internal analysis unit. This
may have had detrimental effects on institutional capacity within
the MOA itcelf. When a new minister of agriculture turned his
attention primarily to the UEA for policy analysis, not only did
it detract from the MOA's internal unit, but it undermined the
MOA  unit's willingness to cooperate with the UEA. Thus,
increased institutional capacity in the Dominican Republic came
at some cost to cooperation among government agencies.

Evidence of positive contributions to institutional capa-
bility was seen in all aspects of the Peru APID project. Of
particular note was the introduction and training of 1300 Peru-
vians in the Project Management System, a set of managerial tools
built around AID's logical framework methodology. This training
significantly improved indigenous capabilities in project design
and monitoring.

In contrast to the negative effect on inter-institutional
coordination seen in the Dominican Republic, most of the projects
contributed to improved inter-institutional cooperation and co-
ordination.

Development of Sri Lanka's National Agricultural, Food and
Nutrition Strategy was inherently an inter-institutional activ-
ity. Thus, the institutional impacts were more diffused in Sri
Lanka than in the Dominican Republic. Development of the strat-
€9y required unprecedented interaction among the eight separate
ministries involved in agriculture in Sri Lanka, though the sus-
tainability of that improved interaction was unclear. The exer-
Cise was also found to have strengthened the analytical abilities
of technical offices within several ministries.
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The 1impacts on institutional capacity in Zambia also
included improvements in inter-institutional coordination, a
largely unintended consequence of the project. The most striking
example of this was the collaboration between MAWD/PD and CSO on
an agricultural survey: previously, both orocanizations indepen-
dently collected the same data. Within the MAWD itself, some of
the ZATPID project's most tangible impacts on institutional
capacity were the creation of a library and computer center, both
of which were heavily used by technical advisors as well as local
staff.

In Indonesia, project designers had intended to improve
inter-institutional coordination through the creation of inter-
ministerial project management committees. The failure of these
committees to meet is indicative of the lack of inter-institu-
tional impacts resulting from the AP Project.

Another aspect of improved inter-institutional coordination
that resulted to at least some degree from each of the projects
was improved coordination of host government and donor activi-
ties. This was particularly evident in Sri Lanka, where the
Strategy exercise served to clarify GSL priorities and provided a
Clear framework within which the GSL and donors could discuss
potential projects.

In Niger, the only training component that contributed sig-
nificantly to institutional capacity was in microcomputers. The
policy studies prepared under the ASDG were undertaken solely by
the outside consultants.

Training

Four of the projects -- the AMP Project in Cameroon, the
ZATPID Project in Zambia, the AP Project in Indonesia, and the
APID project in Peru ~-- had training as a major input. Cameroon

and Zambia projects included long- and short-term overseas train-
ing, as well as short-term in-country training. Training in the
Indonesia project was all in-country (except for several short
courses in Thailand). The 1institutional impact of training
activities varied significantly between these projects.

Long-term overseas training clearly contributed to institu-
tional capacity in the ZATPID Project. Virtually all of the Zam-
bians who had received graduate training in the U.S. had returned
to the agency from which they had departed, and all of them occu-
pied positions from which they could influence the policy pro-
cess. Several of these returnees occupied senior positions in
their divisions; indeed, one of them served as Acting Section
Head of MAWD/PD and was a close advisor to the Minister.
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In contrast, long-term training under Cameroon's AMP Project
had much less impact on the MOA's institutional capacity. Of the
nineteen Cameroonians who had gone to the U.S. for graduate
training, the few who had completed training by the time of the
evaluation had returned to the Ministry, but were not assigned
responsibilities that used their new skills. This was true for
both the economics and statistics aspects of the project.

In Indonesia, since less than 25 percent of the students in
Master's programs had received their degrees on time, it is
unlikely that training contributed greatly to institutional
capacity.

Short-term in-country training was more effective in Zambia
than it was in Cameroon. ~The series of in-service workshops and
seminars presented by technical assistants in Zambia were found
to be very effective institution-building tools. Workshops and
seminars were presented in areas such as public administration
and agricultural pricing. These conveyed knowledge on specific
subjects, and also allowed for feedback and participation in pol-
icy and program activities. In contrast, few of the planned in-
country training activities under the AMP Project in Cameroon
actually took place. Endemic vacancies in the advisor positions
may have contributed to this lack of in-country training. Day-
to-day training through counterpart relations in both projects
was disappointing. In the case of Cameroon, host government
staff was distracted by administrative responsibilities and
advisory positions were too often vacant. In the case of Zambia,
similar conflicts for local staff and a shortage of qualified
Zambians in the Ministry combined to undermine the effectiveness
of day-to-day training through counterpart relations.

3.6.2 Decisionmaker Impacts

"Decisionmaker impacts" refers to the effects of the project
in increasing decisionmakers' awareness and understanding of the
role of empirically-based policy analysis and in stimulating
demand for it. The case study projects present mixed experiences
with respect to decisionmaker impacts.

All but one of the projects -- Cameroon's AMP Project --
were cited as having at least some positive impact on decision-
makers. Evaluations of the Cameroon project made no reference to
decisionmaker impacts. The lack of institutional capacity
impacts in the economics division, both in terms ¢ the technical
assistance and training, mey have contributed to the lack of
decisionmaker impacts in Cameroon. Despite progress in Camer-
oon's statistical capabilities, the lack of policy-oriented
analysis of the statistics by the economics division may have
muted the potential decisionmaker impacts.
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The decisionmaker impacts of the projects in Niger and Indo-
nesia are unclear. Neither project appears to have had a dra-
matic impact on decisionmakers' understanding of or demand for
policy analysis.

Decisionmaker impacts were more apparent in Egypt, though
still far from adequate. The policy-oriented ADS Project was
plagued by a lack of decisionmaker demand for policy analysis,
and failed to stimulate that demand. 1Indeed, decisionmakers con-
sistently directed analysis away from sensitive topics. The DCA
project, as well, had little decisionmaker impact. The only
respect in which the ADS Project was cited as having made deci-
sionmaker impacts was the possibility of long-term impacts, since
it brought in the participation of mid-level people who might
later be in responsible policymaking positions.

The projects in Sri Lanka, Zambia, Peru, and the Dominican
Republic were more successful in terms of their decisionmaker
impacts. In Sri Lanka, work on the Strategy forced decisionmak-
ers to take a long-term policy perspective, and to take action on
the Strategy's recommendations. This process also forged new
working relations between analysts and decisionmakers, both
within and across ministries.

In Zambia, a number of direct impacts on decisionmakers
resulted from the project. Specific studies were used by GRZ
decisionmakers in the policy process. Prime examples were the
groundnut study, the agricultural finance markets study, the
tractor hire study, and the study of integrated rural develop-
ment. Whether or not each study translated directly into actual
policy, the studies did contribute to active debate on signifi-
cant policy issues.

In Peru, the newly created policy analysis group developed a
close working relationship with the Minister of Agriculture, who
frequently sought its analytical support for decisionmaking. The
project's success in this regard was evidenced by the consistency
of its role in the decisionmaking process, despite several
changes in ministers and governments during the project.

Evidence of decisionmaker impacts in the Dominican Republic
is seen in the role accorded the UEA in the policymaking process.
When a new Secretary of Agriculture took office during the course
of the project, he turned directly to the UEA for policy advice.
The demand for analysis was there, and the UEA became a major
supplier of that analysis. There are doubts, however, as to the
permanency of those impacts, as later observers had commented on
the declining role in UEA in the policy process.
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3.6.3 Policy and Program Impacts

These planning and institution building projects ultimately
sought to influence policies and programs of the host government.
Policy and program impacts are unlikely to occur in the absence
of either institutional capacity impacts or dec.sionmaker
impacts. Improved institutional capacity is not only an import-
ant ingredient of decisionmakor impacts, but in the absence of
decisionmaker impacts, improved institutional capacity has no
channel through which to influence policies and programs.

The degree of impacts on policies and programs resulting
from the projects examined varied widely. Projects in two coun-
tries -- Cameroon and Egypt -- had little or no impact on poli-
cies and programs. These were the same cases that registered the
least decisionmaker impacts, although the reasons for this lack
of impacts were different in each case. In Cameroon, the connec-
tions are fairly clear: limited improvemer*s in institutional
capacity undermined potential decisionmaker impacts. This combi-
nation virtually precluded the AMP project from having a signif-
icant impact on policies and programs.

While these factors may have colored the situation in Egypt
as well, other elements contributed to the lack of policy and
program impacts. As noted above, decisionmakers in Egypc consis-
tently directed analysis avay from sensitive topics. In addi-
tion, in the case of the DCA project, its institutional location
reduced the 1likelihood that it would affect policies and pro-
grams. Officials in the DCA project's institut:-onal home did not
hold key policymaking positions, and policymakers tended to seek
policy advice elsewiere.

The projects in Sri Lanka, Peru, the Dominican Republic, and
Zambia were more successful in achieving policy and program
impacts. 1In Sri Lanka, the National Agricultural Food and Nutri-
tion Strategy becam~ rational policy. Thus, a wide range of pol-
icy recommendations were adopted as a result of the Strategy
exercise. These recommendations included: revised investment,
priorities, reforms in the rural credit structure, reforms in the
rice marketing system, agro-industrial development incentive pro-
grams, and a re-designed subsidy scheme for tea production, among
others.

In Peru, the policy analysis group provided significant
input to nine legislative actions; moreover, the results of sev-
eral of their studies provided support for several ministerial
decisions,

In the Dominican Republic, staff reports and contractor
studies that emerged from the UEA played a significant role in
supporting GODR requests for World Bank funding for agriculture.
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The studies also had more direct policy and program impacts. A
study of milk production costs contributed to the upward adjust-
ment of milk prices to producers; a study of agricultural credit
delinquency helped to develop a program to extend government
credit risk coverage to local banks; and a study of the pork/
swine sector led the GODR to refinance a program for that sector
and contributed to the later decontrol of pork prices.

Policy and program impacts in Zambia were more modest, yet

positive. The studies produced with project assistance formed
the basis of specific policy recommendations presented by the
Minister of Agriculture. In some cases, these recommendations

resulted in specific policy changes, such as price increases for
groundnuts and reduced subsidies for tractor rentals.

The Niger ASDG presents a unique and important contrast to
the other case study projects with regard to its policy and pro-
gram impacts. 1In each of the other projects, policy and program
impacts emerge as indirect results of policy studies and training
programs. For the Niger ASDG, policy reforms are conditions
precedent for transfer of the grant. The GON would receive no
funds without certification that it has implemented pre-deter-
mined policy reforms. Evidence of positive impacts in this
respect was seen in a 1986 program document in which the GON
incorporated most of the ASDG's conditions precedent into a
three-year sector plan.

The project impacts described in this chapter were the re-
sults of the complex interaction of project design and project
implementation characteristics described in previous chapters.
The successes and failures of ''.ese projects, measured by their
impacts, shed light on the entire category of policy and planning
projects, and provide guide posts for the design of future proj-
ects of this type. The following chapter highlights the lessons
learned through this comparative evaluation.
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4.0 CONCLUSIONS AND LESSONS LEARNED

4.1 Principal Findings

From 1970 to 1984, USAID sporsored at least 129 agricultural
policy and planning projects (63 in Latin America and the Carib-
bean, and 66 in Africa, Asia, and the Near East). Over that
period, total funding for these projects was over $465 million:
39 percent in Africa, 26 percent in Asia, 20 percent in LAC, and
15 percent in the Near East.

The earlier Abt Associates reviews of these projects
assessed their impacts on: 1) policies and programs, 2) deci-
sicnmakers, 3) collaboration between loca: institutions in policy
formulation, and 4) institutionasl capacity. For all regions ccm-
bined, 33 percent of the projects were found to have influenced
the agricultural policies and programs of the host ccuntries.
Decisionmaker impacts (e.q., increases in decisionmakers demand
for and reliance on empirical policy analysis) resulted from 39
percent of the projects. 1Improved collaboration of host country
agencies on agricultural policy formation resulted from 64 per-
cent of the projects, and 95 percent of the projects across all
regions contributed to the institutjonal capacity of the host
agency to undertake policy analysis.

The frequency of these impacts varied widely between
regions. Policy and program impacts were most common among proj-
ects in Asia (42 percent) and least common in the Near East
(none). Similarly, decisionmaker impacts were most common in
Asia (50 percent) and ieast common in the Near East (none).
Inter-institutional impacts, on the other hand, were most fre-
quent in the LAC region, where 91 percent of the projects were
successful, and were least frequent in Africa, where only 42 per-
cent of the projects had such impacts. Regarding improvements in
institutional capacity, Africa (88 percent) was the only region
in which less than 100 percent of the projects yielded positive
results.

These regional differences require careful interpretation.
The above figures suggest that projects in Asia and Latin America
were more successful than projects in Africa and the Near East,
particularly with regard to decisionmaker and policy impacts. 1In

lratin America and the Caribbean is under-represented in
these figures, since budget data was available only through 1982,
Funding in other regions is reported through 1984; the present
total would be significantly higher, though it is not clear that
the regional distribution would be significantly different with
more current data.
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the Near East, this may simply reflect the fact that our sample
contained only three projects from that region, and each of them
concentrated on data collection and analysis. In Africa, three
other factors contributed to the poorer figures: 1) during this
period, African governments tended to under-—-emphasize agriculture
(relative to governments in other regions), 2) projects in Africa
tended to concentrate more on basic institution-building issues
than on policy analysis and implementation, and 3) projects in
Africa tended to pose greater logistical problems than did proj-
ects in the other regions.

The seven case study projects tend to bear out the results
of the broader historical analysis, as well as to broaden the
perspective on planning and policy projects gained from the docu-
ment review.

The case studies examinel in this volume yield many lessons
for the design and implementation of future policy and planning
projects. The lesscas described in this chapter crystallize the
most salient aspects of APAP's experience with the design and
implementation of agricultural policy and planning projects,
described in the preceding chapters. The lessons learned can be
grouped into two broad categories, those pertaining to project
design and those pertaining to project implementation.

4.2 Design Lessons

Several lessons emerge from the case studies regarding the
design of agricultural policy and planning projects. (Table 9
summarizes these design lessons.) Perhaps the most general of
these lessons pertains to the institutional placement of techni-
cal assistance prcjects of this sort.

4.,2.1 Institutional Placement

The institutional location of technical assistance is a key
consideration in the design of policy and planning projects. The
cases examined here demonstrate that institutional placement
strongly conditions a project's overall effectiveness, as well as
the types of effects. One important lesson in this regard is
that there appears to be a tradeoff between an institutional
location in which technical assistance is likely to result in
sustainable improvements in institutional capability and one in
which it is most 1likely to result in decisionmaker impacts or
short-run policy reform. This lesson emerges most clearly in the
.case of Egypt.



Table 9

CAMEROON

SRI _LANKA

EGYPT

DOMINICAN REPUBL IC

LESSONS LEARNED

1) Project Design

* Host government must
make policy analysis a
priority for project to
have impact. DEP's commit-
tment was lukewarm,

* Type of contractor may
affect implementation.
USDA PASA was siow to fill
TA positions,

* Configure ctaff with
adequate administrative
support, so that the COP
doesn't need to spend all
his or her time on adminis-
tration,

* Selection of the right
agency to direct the
strategy was an important
factor in the project
success.

* The product-oriented
structure of the strategy
contributed to its success.

* The technical advisor
worked for the Technical
Director of the NDP,
allowing him to be con-~
sidered part of the process
and to work as an insider,

* Insufficient host
government support for
policy change undermined
etforts to strengthen
po:icy analysis capa-
bilities. This considera-
tion should have been part
of vroject design.

* Placing the project
within the MOA unit respon-
sible for economic analysis
increases the change of
lasting institutional
impact, but hampers the
involvement of personal and
institutional resources
outside the MOA. This
tends to limit access to
policymakers,

* Creation of new institu-
tions to coordinate policy
review is only likely to
succeed if factors external
fo the project instigate
the need tor greater co-
ordination.

* Size of an analytical
unit need not be a con-
straint on its productivity
and effectiveness.

* Smallness may increase
the analysis unit's proba-
bility of receiving polit-
ical support,

* Llocal private and

academic consultants need
training as much as their
public-sector colleagues.

_Ig-



Table 9

CAMEROON

SRI

LANKA

EGYPT

DOMINICAN REPUBLIC

* Don't underestimate TA
staffing requirements - AMP
implementation was impeded
by long delays in filling
positions that were created
in mid-project.

* For U.S. long-term
training, a domestically
based organization is
essential for placement and
support of students. In
this case, USDA/OICD played
that role.

* Technically qualified
economists and statisti-
cians are not necessarily
qualified to do institu-~
tional cdevelopment,

* Where governments are
highly sensitive to outside
invoivement in policy
issues, donor projects may
be more effective if they
limit their focus to long-
term capacity development
than if they attempt to use
the project to achieve
immediate policy change.

* A small, less expensive
unit may be more sus-
tainable.

= Small UEA-type indenen-
dent policy analysis units
are ltess attractive as
employment targets for
empire-builiding and patron-
age employment,

* Adequate supplies of
local analytical abitity,
and favorable collaborative
relationships between
public officials and
private agencies are
prerequisites for this type
of project.

_zg_
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CAMEROON

DOMINICAN REPUBLIC

2)

Implementaticn

* Terms of reference for
each technical advisor must
be specific and agreed upon
both by host agency offi-
cials and by technical
adviscr/A1D. Disagreement
over COP's role hampered
AMP prcject implemeatation.

* Host country inputs,
such as office space, are
essential components.

* Stable counterpart
relationships are an
important condition for
capacity building.

SR! LANKA EGYPT
* Project is most likely * A policy project can be

successful in buiiding
analytical capacity but not
be an eftective method of
promoting short-term policy
reform, Host government
support for policy reform
is cssential,

to be effective when it
meets the perceived need of
the host government.

* Project success was
enhanced by the fact that
it was led entirely by GSL
officials.

* Full-time committment of
Technica!l Director and the
Project Director's position
as Director of the Natlonal
Planning Division provided
continuity and guaranteed
the attention of senior
nolicymakers.

* A free-standing policy
analysis unit must be
flexibie in the work it
takes on and willing on
occasion to work on topics
outside its mandate.

* Sub-contracting of
aralytical work requires
that staff be trained in
how to prepdre scopes of
work, procure services
competitively, and
negotiate contracts.

* Policy analysis subcon-
tracting requires efficient
and respconsive financial
management by donor
agencies and recipient
governments.

~£9~
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CAMEROON

SRI LANKA

EGYPT

DOMINICAN REPUBLIC

* Host agency staff must
be intensively involved in
technical activities, to
promote institution build-
ing.

* A clearly defined
research agenda is essen-
tial.

* Strong inter-divisional
links are necessary to
maximize the effectiveness
of an inter-disciplinary
project.

* Technical personnel must
have time for technical
activities.

* Host agency technical
staff require strong
monitoring and tracking
procedures to focus their
work.

¢ Strict time-frames for
producing each aspect of
the strategy were adhered
to, contributing to the
exercise's success.

* Workshops were a useful
vehicle for communication.

* The strategy proved to
be a good mectanism for
drawing line ministries
into policy and program
formulation.

* Small independent units
come under less pressure to
take on routine tasks
unrelated to policy
analysis.

-pg_
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CAMEROON SRI LANKA

EGYPT

DOMINICAN REPUBLIC

* Computer equipment
requires special provisions
and facilities tor main-
tainence.

* Technical assistance is
more likely to be effective
in areas in which the host
government is already
working.

_gg-



ZAMBIA

INDONES 1 A

1)

LESSONS LEARNED

Project Design

* Workshops and seminars
were eftective means of in-
service training.

* Highly quantitative
models may be tess
appropriate in settings
where they are incompre-
hensible to the end users.

* The use of short-term

advisors must be carefully
integrated into the project
activities to be effective.

* A strategy that encou-~-
ages the institutionali-
zation of the process of
policy analysis is stronger
than a strategy that calls
for institutionalizing a
policy analysis unit.

* The policy analysis
group should be one entity
in 3 system where broad
dialogue leads to policy
decisionmaking.

* The institutionalization
of a policy analysis group
hinges on ministerial
willingness to accept
advice, availability of
tunds to pay protessionals
competitively, and accep-
tance by other burcaucrats,

* Policy reform p-ograms
require broad consensus
between the host govern-
ment, USAID, and other
donors involved in the
reform process. Simul-
taneous donor-sponsored
reform programs must be
compatible,

* Reform programs must
strike a balance between
firmness and flexibility in
defining and entorcing
specific reforins, Too much
flexibility can undermine
the credibility of condi~
ticnality; yet, too firm a
program that is unable to
respond to unforseen events
may also lose credibility
under changed conditions,

* It donor projects are
dependent on counterpart
funding that is subject to
conditionality, the host
government can hold those
projects hostage by refus-
ing to implement given
reforms,

* Overestimated ability of
the single data processing
tacility to handie the size
of data base proposed.

* Erred in believing that
Bureau of Planning would
effectively utilize
increased analytical
capacity, and that struc-
tural changes within
Ministry of Agriculture
would permit better
analytical input in the
policymaking process.
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Table 9

ZAMBIA

NIGER

INDONES | A

2)

Implementation

* Leng-term training was
successful , in part due to
appropriate criteria tor
selecting candidates.

* The COP must be able to
make independent management
decision in the field.

* The success of the
project depended on the
qualityof the staff.
Finding a means to competi-
tively pay that staff is
essential,

* Firefighting and res-
ponding to short-term
policy demands is a realis-
tic rote for policy
analysts, but some provi-
sion must be made to ensure
that long-rerm policy
analyksis is incorporated
in project implementation.

¢ lInstitutionalization of
the reform process requires
significant emphasis on
training and on direct
involvement of decision-
makers in the program.

¢ The technical advisory
team's contributions to
policy reform may have been
limited by their relative
isolation within the
Ministry of Agricutture.

* Commodity procurement
made more efficient use of
funds because gecgraphic
origin of procurements was
not restricted.

* The program's credi-
bility and effectiveness
depends cn the rigor of the
process through which
satisfaction of the condi-
tions precedent are
certified. Automatic
certification can undermine
the program,

* Main Steering Committee
was not activated, and
never formally func-
tioned. This fragmented
the project into its
component activities—--
training, studies and
computerization--and did
not achieve a holistic
approach to building
institutional capacity.

=L9~
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ZAMBIA

PERU

NIGER INDONES 1A

e Skilied administrative
support is essential for
this type of project.

* It can take a tong time
for any technical advisor
to establish credibility.

¢ Studies generated from
outside political pressure
or by the interest of
senior government officials
are more likely to result
in impacts than internally
generated projects.

* Unstable counterpart
relations can undermine on-
the-job training.

* Other institution-
building activities, such
as establishing libraries
and computer centers can
have lasting results.

* It is important for some
policy reports to be
published and widely
distributed so that other
agencies may learn of the
policy work and, so that
the policy statt can gain
wider credibility and
acceptance.

* Information activities
such as the National
Househo!d Survey, that
utilized expertise from
various departments, even
those headquartered outside
the activity, tended to
have greater success.

* The placement of TA in a
lowly regarded office, and
the provision of TA as an
external initiative without
accompanying resources will
yield no lasting resuits,

* Lack of Integration of
advisors into MOA and lakc
of interaction between
advisors and counterparts
has minimized institution-
building impacts of
program.

* Government proclamations
that particilar reforms
have been adopted can be
meaningless if administra-
tive and other barriers to
impiementing the reforms
are not removed.

* Programs should
strengthen the ties between
policy analysis and deci-
sionmaking. Reforms are
more likely to be imple-
mented if decisionmakers
appreciate the importance
of analysis and understand
its objectives.

-89~
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The DCA project had a lasting effect on the MOA's capacity
to collect, manage, and interpret data in useful ways; however,
it had little effect on analysts and decisionmakers elsewhere in
the sector. 1In contrast, the ADS project had a greater impact on
analysts from a wide range of institutions and a greater impact
on decisionmakers; yet, it had virtually no impact on institu-
tional capacity in the Moa.

The explanation for these diametrically opposed impacts lies
largely in the different strategies taken regarding institutional
placement of the technical assistance. The ADS project operated
as a special project unit outside the established ministry struc-
ture (though still within the MOA). This special status enabled
the unit to mobilize a wide range of Egyptian analysts. The ADS
project thus had a positive effect on the analytical capabilities
of a wide range of Egyptian agricultural professionals, many of
whom later went on to senior policymaking positions in the GOE.
However, the ADS project failed to establish an institutional
home for continued collabcrative research, none of which contin-
ued after the project's termination.

In contrast, thc DCA project was concentrated within the
established statistical unit, and focused its attention on data
collection and management., Despite the likelihood of lasting
improvements in the unit's capabilities in statistical analysis,
the DCA project's institutional location severely limited its
potential to address high-level policy issues. One reason for
these limitations was that MOA leadership did not support serious
policy analysis by staff as junior as that of the AERI. More-
over, policymakers commonly looked outside AERI or outside the
ministry entirely for advice on policy issues, The underlying
lesson is that institutional placement of policy and planning
projects strongly conditions their prospects for success, and
there may be a tradeoff between improving institutional capacity
and accelerating policy reform.

The APID project in Peru demonstrates a similar lesson,
Institutionalizing the policy analysis group established by the
project presented significant challenges beyond merely establish-
ing the group. Institutionalizing it would depend on the minis-
ter's openness to analytically based (rather than politically
based) advise, as well as on funding after the project's comple-
tion (at salary levels greater than was typical for ministry
staff), and acceptance by the existing bureaucracy.

Other projects illustrate different lessons regarding insti-
tutional placement. Technical assistance in the Dominican Repub-
lic demonstrates that a small independent analysis unit can be
effective under the right circumstance. The primary requirement
is that there be sufficient talent in national academic institu-
tions and private firms to complement a "core" public staff.



_70_

Several of the advantages of a UEA-type unit demonstrated in the
Dominican Republic are that: 1) a small unit can be less expen-
sive to set up and to maintain, 2) size need not be a constraint
on the unit's ability to produce useful policy analysis, given a
talented and motivated staff, 3) an independent unit may be rela-
tively free of ministerial organizational imperatives that can
otherwise inhibit objective analysis, 4) an independent unit is
less likely to be drawn into routine administrative tasks unre-
lated to policy analysis, and 5) a small independent unit may be
a less attractive target for political patronage jobs. The pri-
mary disadvantages of this type of unit are that: 1) the lack of
an established institutional base may leave it without logistical
support, 2) its impact on policies and programs may depend almost
entirely on decisionmaker support that it must earn and keep
without the advantages of an established ministerial home, and 3)
the lack of an institutional base may require that unit staff
leave more secure career paths in permanent institutions.

Institutional placement was perhaps the most crucial deci-
sion contributing to the success of the Sri Lanka project. The
objective in this case was to define a broad strategy that
required int-:r-ministerial consensus in its design and coordina-
tion in its implementation. Of the eight separate ministries
responsible for formulating agricultural policy in Sri Lanka, the
GSL chose the Ministry of Finance and Planning to lead the strat-
egy based on the notion that participating ministries would be
more likely to accept leadership from the agency whose approval
was necessary for new projects and new investments. This proved
a successful strategy, despite the fact that other ministries
housed greater agricultural expertise. The parallel implementa-
tion of training at the central and provincial levels in Indo-
nesia provides an interesting example of how institutional place-
ment may contribute to policy reforms that require decentralized
implementation.

4.2.2 Type of Contractor

There is no clear lesson to draw regarding type of contrac-
tor in the sense that one type is sure to bring success and
another, sure disaster. The projects examined here employed one
of three types of contractors: 1) private firms (Sri Lanka), 2)
land grant universities (Zambia and Egypt), and 3) U.S. govern-
ment organizations in participating agency service agreements
(Cameroon). The variety and complexity of the project's settings
and experience make it difficult to attribute specific outcomes
co the type contractor employed; however, it is possible to sug-
gest general advantages of and disadvantages associated with each
type of contractor.
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The primary advantage of contracting with a university as
compared with a private firm (and probably with a government
agency as well) comes in the experience and institutional capa-
bility that universities bring to the training components, often
incorporated into these project. Training components usually
involve wvarious forms of in-country training (e.g., seminars,
workshops, day-to-day contact with technical advisors), as well
as long-term overseas training. A direct university-host country
link, such as in the ZATPID project with Iowa State University,
provides the most direct access and coordination between the
project and the overseas training. Overseas training can also be
arranged at U.S. universities indirectly by a U.S. government
agency, as was attempted in the Cameroon AMP project through
USDA; yet, several of the problems associated with the overseas
training aspects of the AMP project (regarding placement of stu-
dents and monitoring of students' progress) can be traced to the
indirect connection between the project/host agency and the
training institutions. University contractors also offer the
advantage of a large pool of in-house technical staff from which
both long-term and short-term technical advisors can be drawn.

The principal weakness demonstrated by university contrac-
tors, at least in the Zambia case, was weak and inefficient man-
agement structure. In contrast, the private firm involved in the
Sri Lanka assistance provided strong management support and back-
stopping for its resident advisor. The weakest technical back-
stopping among these cases came from the USDA participating
agency service agreement (PASA) in the Cameroon project. Project
evaluations cited this lack of integration cof technical support
(despite its availability) as a significant shortcoming of the
project. The PASA also left a poor record with regard to timely
staffing of technical assistant positions. The AMP project suf-
fered from delayed implementation and long gaps in technical
assistance during the project owing to recruitment problems.

4.2.3 Ssize and Length of Project

As in the case of type of contractor, it is difficult to
attribute a project's success or failure to its size or length.
The most important point to make with regard to length is that if
long-term training is part of the design, the project must be
long enough to allow for both the training itself and the
reintegration of the trainees into their home agencies. The two
shortest projects in this group -- Sri Lanka and Dominican Repub-
lic -- did not include lony-term training, and, at four vyears
each, were less than half the length of the projects with signif-
icant training components. These also happened to be the proj-
ects with the clearest impacts on policy reform.
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There does not appear to be a strong correlation between a
project's effectiveness in building institutional capacity and
its length, though this is a qualitative assessment based on a
small sample size. The Sri Lanka project (one of the shortest)
was found to have a significant impact on institutional capacity,
as well as on decisionmakers and policies. The two longest proj-
ects -- in Cameroon and Egypt (ADS) -- were probhably the least
effective projects in terms of their institutional impacts. This
is not to suggest that there is a negative correlation between
length and effectiveness, but simply to suggest that it is not
necessarily the case that the longer a project lasts, the more
effective it is. The same analysis applies to proiject funding
levels (which are strongly positively correlated with leagth of
project).

4.2.4 Training

With the exception of the Dominican Republic, each of the
projects included some type of training as a main project input.
The question of whether or not to include training in project
design is largely a question of the project's objectives. If
institutional impacts are the primary project objectives, a sub-
stantial training component is essential. The relevant lessons
from the case studies pertain to what types of training have
proven most effective, and under what circumstances.

The basic training options available are: 1) long-term
overseas training in a degree program at a U.S. university, 2)
short-terin overseas training, 3) short-term in-country training
(e.g., workshops and seminars), and 4) day-to-day training
through on-the-job counterpart relations. The projects examined
here represent experience with each of these training structures,
with varying results.

The projects with long-term overseas training were the
ZATPID project in Zambia, the AMP project in Cameroon, the Agri-
cultural Planning Project in Indonesia, and the APID project in
Peru,. The AMP project trained eight Cameroonians in the u.s.,
and the ZATPID project trained twenty. This training was found
to have had positive effects on institutional capability in both
cases; however, the effects were more tangitle in Zambia. One
reason for this may have been the greater number of trainees.
Yet, a comparison of these cases yields another lesson about
training. In Cameroon, and to a lesser extent in Zambia, the
returned trainees were not given responsibilities that utilized
their newly acquired skills, while the Zambian returnees wsre
better integrated into the policy process. Thus, it is not enough
simply to train people. There must be a commitment in the host
agency to make optimal use of those new skills, and not to bury
trainees under a mountain of bureaucratic responsibilities.
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regard, since the long-term training was not particularly syc-

English language skililg of the candidates (none of whom could
have bheen trained in the U.s.). Similer problems (along with
time constrainty) undermined the long-term overseas training
components of the APID Project in pery.

Most of the projects also were designed to make substantial
use of short-term training. Thig training typically consisted of
seminars and short Cou.:ses presented by resident advisors, though
short-term overseas training was also performed in Some cases.
From a design Perspective, the case studies show that chort-term
training has the pPotential to make significant contributions to 3
project's institutional impacts. Each of the case Studies showed
Positive effects from short-terp training,

4.3 Implementation Lessons

The case study projects are also rich in lessons applicable
te the implementation of future agricultural policy and Blanning
Projects. Thege lessons (summarized in Table 9) pertain to gen-
eral project Managenent, as well as to the institution building,
and policy reform aspects of project implementation.,

4.3.1 Project Management

Several general lessons emeérge from the cage studies with
regard to project management, The Chief of Party's role was
problematic :p Several of the Projects, Zambia and Cameroon in
Particular. 1p Zambia, the primary probiem was that the univer-
sity contractor attempted to Mmanage the project from its home
campus, leaving its cop unable to make the Necessary management
decisions in the field. This both impeded decisionmaking and
hindered the pProcuremeiit cf goods and services, Two years into
the project, formal management authority was transferred to the
COP in Lusaka.

In Cameroon, project Management was hampered by a lack of
consensus between the Project and the Moa regarding his duties,
as well as by myriad administrative responsibilities that kept
him from pPlaying an effeclive technical role,

éxamples are clear: 1) the COP must be empowered to make the
necessary decisions in the fielgq, 2) the cor's terms of reference
must be clear ang accepted by all parties, and 3) there must be
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adequate administrative staff support to enable the COP to play a
technical leadership role, rather than to be continually tending
to administrative minutia.

The Sri Lanka project provides different lessons for project
management. In that case, the primary project input was a long-
term technical advisor. Yet, the expatriate advisor did not
serve as director of the Strategy exercise. Indeed, one of the
most important reasons for the success of the Strategy exercise
was that it was led entirely by GSL staff. The heavy invoivement
of several senior Sri Lankan decisionmakers, with JSAID support
and encouragement, were responsible for many of the accomplish-
ments. The technical advisors served mainly as a communication
link within the GSL. The lesson is that policy reform is more
likely to succeed when local decisionmakers feel like they "own"
the results, rather than when an expatriate management structure
attempts to push local decisionmakers from outside. The Zambia
case presents a mixed example of this.

In Zambia, the project supported the production of a number
of policy-oriented studies. In this case it was clear that
studies generated from outside political pressure or from the
interests of senior government officials were more 1likely to
result in impacts that those generated internally from the proj-
ect. Egypt provides the most negative illustration of this
notion.

The policy reform projects in Egypt demonstrate the futility
of outside efforts to promote policy reform through institutional
development, when senior policymakers are unsupportive of policy
reform, In both of the Egyptian projects (ADS in particular),
senior policymakers consistently directed analysis away from sen-

sitive policy issues. This undermined both policy reform and
efforts at strengthening local policy analysis capacity to sup-
port that reform. The lack of support among senior Egyptian

policymakers for reform also debilitated the high-level advisory
committees established by the projects to coordinate reform
efforts. This lesson is reinforced by the Indonesia project, in
which senior policymakers' inability to coordinate their activi-
ties made it impossible for the project oversight committee to
convene.

That negative lesson is reinforced by the case of the UEA in
the Dominican Republic, an independent policy analysis unit that
was quite influential and successful during the time of a Secre-
tary of Agriculture who turned to it for analysis, but which has
lost most of its influence and funding under a subsequent Secre-
tary of Agriculture with different priorities. Conversely, the
consistent support from Peruvian decisionmakers for the APID pol-
icy analysis group led to a strong and productive role for analy-
sis in policymaking.
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4.3.2 Economic and Statistical Analysis for Policy Reform

The case studies also yield several lessons for the imple-
mentation of technical assistance to strengthen institutional
capacity in economics and statistics. One set of lessons per-
tains to the management of a technical studies unit. The first
point is that it can take a long time for technical advisors to
gain the necessary credibility with host agency staff. This was
clearly demonstrated in Zambia and in Cameroon. Evaluations of
the ZATPID project noted that it took two to three years for the
technical advisors to develop a solid working relationship with
local analysts. In Cameroon, the junior statistician on the
advisory team was seriously hindered in his work by a lack of
credibility because there were long vacancies in position of
senior statistician.

In directing the work itself, three lessons emerged. The
first, noted in the Cameroon case, was that staffs of 1local
analysts required strong monitoring and tracking procedures to
focus their work. Experience in Sri Lanka yields the additional
note that a clearly defined research agenda is indispensable, and
that a strict timetable for products greatly increases the like-
lihood of their completion.

The studies themselves, particularly if they are perrormed
by expatriate advisors, must be of a nature that the products and
methodologies are comprehensible to the end users. In Zambia,
several models were constructed and reports written that were
complex quantitative exercises. Those activities proved to be
the least effective, in part, because local decisionmakers had
little interest in or understanding of such activities. If such
efforts are undertaken, they should be in response to a clear
demand for quantitative modeling, and they should be kept at a
level that host country analysts can apply and sustain (though
that level may vary widely between countries),

All of the projects reflect the pressure often placed on
policy analysts to respond continually to emergency situations
and to devise short-term solutions. Recognizing the need to
incorporate long-term planning into policy analysis, specific
mechanisms for ensuring that must become part of project designs.

The role of short-term technical assistants also requires
careful thought. Evaluations of the ZATPID project noted that
the results of short-term consultancies were disappointing.
Short~term advisors were found to be inherently limited in their
effectiveness by their unfamiliarity with the local situation,
and the fact that they do not remain in the country to follow
through on their recommendations. This situation can be improved
if care is taken to integrate the work of short-term advisors
into ongoing project activities, and if those advisors work as
closely as possible with host country analysts.
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Additional lessons pertain to the subcontracting of analy-
tical work by the unit receiving support. Experience with the
UEA in the Dcminican Republic shows that the sub--contracting of
analytical work requires that the staff be trained in how *o pre-
pare scopes of work, procure services competitively, and negoti-
ate contracts. Policy analysis sub-contracting also requires
efficient and responsive financial management by donor agencies
and recipient governments to facilitate its implementaticn.

The value of trainiung in the preparation of scopes of work
was demonstrated even more clearly in Cameroon. 1In that case, it
was apparent that capacity building efforts would fall short of
enabling the Division of Studies to perform policy analysis
internally. VYet, the fact that studies were completed based on
terms of reference written by local staff was seen as an impor-
tant step in the right direction.

A final lesson with regard to the implementation of economic
and statistical studies is that adequate facilities are an essen-
tial project input. The Cameroon project best illustrates the
consequences of inadequate facilities. Several evaluations cited
the lack of sufficient space to carry out the project's statisti-~
cal component. Two years into the project, statistical activi-
ties were nearly halted due to this problem. This input is gen-
erally the responsibility of the host government, and situations
where it is not forthcoming may reflect a more general lack of
enthusiasm for technical assistance.

4.3.3 Training

The case studies yield 1lessons for the impiementation of
training activities, as well. Two of the projects with long-term
overseas training components, Zambia and Cameroon, found it to be
a successful aspect of their activities. An important part of
the success of this activity was the application of appropriate
criteria in selecting cardidates. In the Zambian case, these
criteria included: l) a fixed period of service in a Zambian
institution before departure for training, 2) wcrk in a disci-
pline that addressed agricultural constraints identified in the
project papei, and 3) a minimum level of academic achievement
prior to overseas training. Similar criteria should be incorpo-
rated into all overseas training projects.

The greatest problem cited with regard to long-term training
was that the coursework often required a level of quantitative
sophistication for which the trainees were unprepared. Particu-
larly in the Zambian project, this hindered the training activi-
ties. The problem in Indonesia (and to some extent in Peru) was
even more acute: planned overseas training never occurred due to
inadequate English ability of potential trainees. The solution
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to this problem lies in scme combination of special preparation
for overseas training and placement of students in courses of
study that are taught at an appropriate level of quantitative
sophistication.

With regard to on-the-job training through counterpart rela-
tions, the Zambia, Cameroon, and Niger projects demonstrate a
negative lesson. In these cases, this aspect of training fell
short of expectations. 1In Camercon and Niger, the primary expla-
nation was a lack of stability in counterpart relations; in
Zambia, the problem was a lack of qualified Zambians to pair with
expatriate counterparts. The lesson in both cases is that the
host agency must make a commitment to support counterpart rela-
tions by makiig a qualified staff available on a consistent
basis. The Peru Project was more successful in this regard.

As the pre/<ding discussion demonstrates, the case studies
analyzed in this report yYield many valuable lessons regarding the
design and implementation of policy and planning projects. These
lessons pertain to such topics as project management, technical
assistance in economics ang statistics, and training of host
country staff. By drawing together a wide range of experiences
and analyzing why some strategies succeeded and others did not,
this study seeks to provide guidance for the design and implemen-
tation of future agricultural policy and planning projects.

4,4 Conclusions

As the preceeding discussion demonstrates, the case studies
analyzed in this report vield many valuable lessons regarding the
design and implementation of policy and planning projects. These
lessons pertain to such topics as project management, technical
assistance in economics and statistics, aund training of host
country staff. By drawing together a wide range of experiences
and analyzing why some strategies succeeded and others digd not,
this study seeks to provide guidance for the design and implemen-
tation of future agricultural policy and planning projects.

In comparing the earlier historical record with the more
recent group of project case studies, several general ohserva-
tions emerge. One finding is that the effectiveness of policy
and planing projects has improved significantly over time. This
is probably due to a combination of accumulated experience within
AID regarding this type of project, as well as a growing aware-
ness of the importance of policy among both donors and recipient
governments.

Another general observation is that projects' effectiveness
@as been enhanced by a greater sensitivity to the importance of
institutional 1location in project design, and to the importance
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of requiring that studies undertaken through the projects relate
directly to important current issues confronting decisionmakers.
Moreover, several innovative approaches to improving inter-insti-
tutional coecrdination within complex bureaucracies have been suc-
cessfully developed.

Despite these improvements, however, the challenge remains
for AID and other donors to develop an institutional process for
policy analysis that is both sustainable and closely integrated
into host country decisionmaking.
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APPENDIX A

AGRICULTURAL POLICY AND PLANNING PROJECTS INCLUDED IN THE TWO STUDIES

Mid-term,
Projecfl'z Interim, or
Project Soecial Final
Paper Evaluation Evaiuation
AFRICA
Botswana
1. Agricultural Planning (633-0067) X X
Cameroon .
2. Agricultural Management and Planning (631-0008) X X
Ethiopia
3. Agricultural Adivsory Services (663-0111) X X
4. Agricultural Sector Planning (663-0172) X X
5. Drought Recovery and Rehabilitation (663-0187) % X
Gambia
6. Mixed Farming and Resource Management (635-0203) X X
Ghana
7. National Agricultural Planning (641-0048) X X
8. District Planning and Rural Development (641-0073) X X
Kenya
9. Agricultural Planning (615-0133) X X
10, Rura! Planning (615-0162) X X X
1. Ruratl Ptanning || (615-0139) X X
12.  Arid and Semi-Arid Land Development (615-0172) X X
Lesotho
13. Agricultural Sector Aralysis (632-0064) X X
14, Agricultural Planning (632-0218) X X
Liberia
15, Agricultural Program Development (669-0123) X X X
16. Agricultural Cooperative Development (669-0127) X X
17, Agricultural Sector Analysis and Planning (669-0137) X X
18, YMCA Agricuitural Training and Development (669-0141) X
Mali
19.  Livestock Sector | (668-0203) X X
Mauritania
20, Renewable Resources Management (682-0205) X X
2. Rural Assessment and Manpower Survey (682-0211) X X
Niger
22. Evaluation Assistance to Ministry of Planning (683-0229) X
23. Forestry and Land Use Planning (683-0230) X
24, Integrated Livestock Production (683-0242) X
25.  Agricultural Production Support (683-0234) X
26. Cereals Research (683-0225) X
Rwanda
27.  Agricultural Survey and Analysis (696-0115) X

| , L .
In a rumber of tnstances, sector assessments or other activities (usually funded by the PDS mechanisms) were

inciuded. These did not have project papers or evaluations, but all available documentation on these activities
yas obtained,

Numbers in parenvheses foliowing each project title are the numbers AlD has assigned to each project.
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APPENDIX A (continuyed)

Mid-term,
Project interim, or
Project Special Final
Paper Evatuation Evaluation
Seneqgal
28,  Casamance Regional Development (685-0205) X X
29. Agricultural Research and Planning (685-0223) X
Sudan
30.  Agricultural Planning and Statistics (650-0047) X
31, Rural Development Planning (650-0012) X
32.  southern Region Agricultural Development | (650-0046) X
Tanzania
33. Livestock Marketing Development (621-0122) X X X
Upper Volta
34,  Grain Marketing Development (686-0243) X
35. Eastern REgion Food Production (686-0244) X
Zaire
36. Agricultural Economic Development (660-0050) X X X
37.  Agricultural Sector Studies (660-0070) X X
Zambia
38. Agricultural Training, Ptanning, and institutional Develop-
ment (611-0075) X X
AFRICAN REGIONAL PROJECT
39. Gambia River Basin Development (625-00' . X
40.  Niger River Development Planning (625-0. X
41. Entente Food Production (626-0203) X X
ASIA
Bangladesh
42. Agricultural Sector Assessment
43. Rurai Finance Experimental Project (388-0025) X X
Indonesia
44, Assistance to Agricultural Planning (497-0189) X X
45. Agricultural Development Planning and Administration (497-0625) X
Korea
46. Rural Policy Plan and Development (489-0594) X X
Lacs
47, Agricultural Development - Administration & Planning (439-0065) X X
Nepal
48, Strengthening Institutional Capacity (367-0144) X
49,  Administration ang Management (367-0101) X
50.  Resource Lonservation and Utilization (367-0132) X X
Pakistan
31, Agricultural Research (391-0296) X X
52,  Agricultural Inpurs (391-0419) X X
- /
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Appendix A (continued)

Mid-term,
Project Interim, or
Project Special Final
Paper Evaluation Evaluation
Philippines
53. Smail Farmers Income and Production (492-0259) X
54. Integrated Agricultural Production and Marketing (492-0302) X X X
55. Agricultural Research (492-0280) X X
56. Agriculturai Research || (492-0286) X X
Sri Lanka
57. Agricultural Sector Assessment
58. Development Services and Training (383-0044) X X
Thailand
59. Agricultural Planning (493-0317) X
€0. Rural Off-Farm Employment Assessment (493-0306) X
61. Agricultural Sector Analysis (493-1084) X X X
LATIN AMERIQ&
Bolivia
62. Basic Foods Production and Marketing (511-0451) X X
63. Agriculture Sector Loan (511-0455) X X X
64, Agriculture Sector |1 (511-0465) X
65. Rural Development Planning (511-0471) X X
66. Farm Policy Study (511-0485) X X
67. Departmentat Development Corporations (511-0511) X
68. Agricultural Sector Assessment
69. Southern Valleys Assessment
Chile
70.  Agricultural Production Credit (513-0294) X X
. Agricultural Sector Assessment
Columbia
72.  Colombian Agricultural Sector Analysis X
Costa Rica
73. National Development Information System (515-0139) X
74, Agricultural Sector Assessment
Dominican Republic
75.  Agricultural Sector Loan |1 (517-0116) X
76.  Agricultural Sector Analysis Phase It (517-0117) X X
77. National Employment Policy (517-0121) "X X
78. Agricultural Sector Analysis (598-0554) X X X
79. Comprehensive Resource Inventory & Evaluation System (931-0236) X X X
80. Agricultural Sector Assessment
Ecuador
81, REE Baseline Study
El Salvador
82. Development Planning (519-016¢) X
83. Muiti-Purpose Household Survey (519-0176) X
84.  Reform and Policy Planning (519-0260) X
85.  Rural Poor Survey (931-0236)
86. Progress Indicators for the Rural Poor (931-0236) X X
87. Agricultural Secror Assessment

N




ExPini A (continued)

Hid-Term,
Project Interim, or
Project Special Final
Paper Evaluation Evaluation

Guatemala
88. Small Farmer Develcpment (520-0233) X X
89. Integrated Area Deve!lopment Studies (520-0249) X X
90. Farm Policy Analysis

Guyana
91. Agriculture Sector Planning (504~0077) X
92. Agriculture Sector Assessment
93. REE Baseline Study

Haiti
94, Agricultural Development Support (1 (521-0092) X
95. Agricultural Sector Assessment

Honduras
96. Agriculture Sector Program (522-0100) X X
97. Agriculture Sector || (522-0150) X X
98. Agricultural Sector Assessment

Jamaica
99. National Planning (532-0039) X X X
100.  Agricultural Planning (532-0061) X
101, Agricultural Sector
102, REE Basciine Stugy

Nicaragua
103, Agricultural Planning ang Statistical Services (524-0105) X
104, Rural Development Sector Loan (524-0118) X
105. Agricuitural Sector Assessment

Panama
106. Agricultural Sector Assessment

Paraguay
107, Agricuitural Pilanning and Statistics (526-0104) X X X
10B. Agricultural Sector Assessment
109. Small Farmer Survey

Peru
110. Integrated Regional Development (527-0178) X
111, Agricultural Research, Extension and Education (527-0192) X
112, ONERN -- Land Use faventory Environmental Planning (527-0202) X
113, lowa - Pery Program X X
114, REE Baseline Study

Caribbean Regional
115, Caribbean institutiona! Development (538-0016) X X
116. Caribbean Agricultural Slanning (538~0033) X
117, Project Development Assistance (538-0042) X
118. Agriculturai Development Survey

ROCAP
119, SIECA Institutional Assistance (566-0040) X X X
120, Agricultural Research ang Intormation Systems (596-0048) X X
121, Agricultural Secretariat (596-0094) X

LAC Regional
122, Agricultural Sector Analysis Support (598-0554) X




Appendix A (continued)

I~
Mid-term,
Project Interim, or
Project Special Final
Paper Evaluation Evaluation
SAT/AGR/EPP
123. Latin American Planning Network (931-0236) X X
124, A Framework for Appropriate Agricultural Planning in LOCs
NEAR EAST
Eqypt
125, Agricultural Development System (263-0041) X X
126. Data Collection and Analysis (263-0142) X
Jordan
127. Agricultural Economics and Planning (278-0137) X
Tunisia
128. Ffgricultural Economic Research and Planning (664-0237) X X
Yemen
129, Agricultural Deve lopment Support (279-0052) X X

Q)
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CASE STUDY SUMMARIES



THE CAMEROON AGRICULTURAL MANAGEMENT
AND PLANNING PROJECT:
SUMMARY CASE STUDY

1. OBJECTIVES AND SUMMARY OF LESSONS LEARNED

The Cameroon Agricultural Marnagement and Planning (AMP)
Project was built around two broad goals:

1) to strengthen the capability of the agricnl-
tural economics and planning unit within the
Ministry of Agriculture to plan, design,
implement, and evaluate agricultural and
rural developnant projects; and,

2) to strengthen the economic planning capacity
of the Department of Studies and Projects
(DEP) within the Ministry of Agriculture.

More specifically, the project sought to enhance the Ministry's
capacity to produce a solid statistical base from which to plan
and analyze projects and to produce economic analyses of the
rural sector.

The AMP project was initiated in 1979, in the midst of an
aabitious five-year development plarn in Camerocon (the Fourth
Plan, 1979-1981). The Fourth Plan called for high levels of pub-
lic investment in directly productive sectors -- agriculture in
particular. Tc reach planned investment targets, the Government
of Cameroon needed to strengchen its ability to design and to
implement rural development projects. The AMP project was
designed to assist the GRC's efforts to strengthen its rural
project implementation capacity by providing technical assist-
ance, training local staff, and financing high priority studies.

The project was located in the Directorate of Studies and
Projects (DEP) within the Ministry of Agriculture (MINAGRI).
Economic analysis and statistical capacity in DEP were to be
strengthened through developing the skills of professional and
technical staff. The staff would receive on-the-job-training
from USAID-funded agricultural economists and statisticians, and
participate in a comprehensive training program.

lBased on: Block, Steven and Marcia Weaver, Agricultural Manage-

ment and Planning in Cameroon, APAP S+taff Paper No. 15, Abt Asso-
ciates Inc., Cambridge, Ma, February 1988.
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The project was informally divided into two components to
conform to the structure of DEP. An economics component was
located initially in the Division of Agriculture Economics, and
later in the Division of Studies and Projects (DE). The statis-
tics component was located in the Division of Statistics (DS).

The project design distributed the technical assistance and
training evenly between the economics component and the statis-
tics componeunt. Half of the USAID-funded technical advisors and
roughly half of the participants in the training programs were
from each division. The statistics component received the major-
ity of vehicles and equipment purchased under the project,
because they were required for data collection and processing.

In practice, USAID's investment concentrated mainly on
building capacity to generate agricultural statistics and, to a
lesser extent, on economic analysis, The statistics component
received approximately 90 percent of the project resources.
Although the statistics ccmponent's larger share was partially
attributable to its larger share of procurement, it was also
attributable to better management and clearer priorities for the
statistics component relative to the econoimics component.

The evaluation's principal findings included the following:

. Progress in the statistics component had been
significant. The major accomplishment was
the completion and publication of the 1984
Census.

) The hands-on experience of completing the

statistical activities proved valuable for
development of the DS staff.

. Progress was less dramatic in the project's
economics component. Little in-house analy-
Sis was performed, although some studies were
carried out in collaboration with other
donors or agencies.

J An important explanation for the greater
relative success of the statistics compornient
was the bias of project management in favor
of the statistics component, where primary
responsibility for project implementation was
placed.

. Factors that hampered progress in the econom-
ics component included: vague management and
monitoring mechanisms, lack of a work plan,
lack of integration of the AMP project into



the operation and structures of the Division
of Studies, and a lack of consensus regarding
priorities fcr project objectives and
outputs,

2. PROJECT BACKGROUND

The AMP project was initiated during the Fourth Plan (1976-
1981). The Fourth Plan called for a two and one half-fold
increase in public investment over the level achieved under the
previous plan. In addition to the substantial need for foreign
capital inflow (S$1.3 billion) required to support the plan, the
GRC would also need to strengthen its ability to prepare and to
implement rural development projects. The AMP project was thus
launched with the objective of supporting the GRC's ambitious
initiatives under the Fourth Plan.

The AMP project's home was the Directorate of Studies and
Projects (DEP), one of eight directorates created within the Min-
istry of Agriculture (MINAGRI) as a result of a reorganization in
July, 1976. At the time the AMP project began, DEP consisted of
four units: Administration, Studies and Projects, Agricultural
Statistics, and Agricultural Economic Survey. The Agricultural
Economics Survey unit had not yet become operational when the AMP
project began.

The DEP was charged with seven principal responsibilities:
1) Making studies of a general nature in cooper-

ation with the services in charge of agricul-

tural research and the services responsible

for overall economic planning;

2) Determining objectives and means for agricul-
tural policy;

3) Designing, evaluating and programming of
agricultural activities;

4) Recommending government intervention in the
agriculture sector;

5) Defining sector programs by commodity;
6) Planning rural development; and,
7) Identifying, preparing and monitoring of

agro-industrial projects in cooperation with
the technical departments concerned.



Each of the four units within DEP had its own mandate. The
agricultural statistics unit (DS) was responsible for all data
collection activities, primarily the agricultural census. Under
the Fourth Plan, this unit was to establish a permanent system
for collecting agricultural statistics. The DS had nine profes-
sional staff in the capital, and a network of permanent and
intermittent staff in the rural areas.

The Agricultural Economics Unit existed only on paper. A
Cameroonian, the Deputy Chief of DEP, had been assigned to work
with a junior-level expatriate; yet, specific operations of the
unit awaited a reorganization pending the receipt of U.S. techni-
cal assistance.

The Studies and Projects Unit (DE) consisted of 23 employees
as well as three World Bank advisors and one advisor from the
FAC, a French development funding agency. This unit was respon-
sible for rural project design, monitoring, and evaluation, as
well as general agricultural seccor studies and agricultural
planning. The Administrative Unit provided secretarial and other
administrative support to DEP.

3. PROJECT DESIGN

The AMP project took a two-pronged approach, supporting both
the DS and the DE. The AMP project's dual objectives in these
units were to strengthen institutional capacity, as well as to
generate directly the technical analyses necessary to implement
the country's Fourth Development Plan.

As recommended by the project design team, the AMP project
was structured as a Participating Agency Service Agreement (PASA)
operated by the U.S. Department of Agriculture (USDA) in conjunc-
tion with USAID. USAID was to serve as project monitor and eval-
uator, with the Agricultural Development Officer as Project Man-
ager responsible for approving the long-range and annual work
plans for technical assistance.

AID originally funded the AMP project for five years, begin-
ning in FY79 with a $3,250,000 contribution. AID later extended
the project for five years, with a project completion date of FY
1988, and a $9,700,000 contribution. The Government of the
Republic of Cameroon (GRC) invested an equal amount. USAID's
investment included technical assistance from long-term person-
nel, in-country and overseas training for GRC personnel, and
procurement of items such as vehicles for the annual agricultural
surveys, and computer hardware and software. The GRC's contribu-
tion to the project was to be personnel and office space.
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3.1 Technical Assistance

With respect to the technical assistance team, the project
paper called for two agricultural economists to be placed in the
Division of Agricultural Economics for 60 months each. One of
them was to specialize in planning and the other in marketing.
It also called for two statisticians, including one senior stat-
istician and one survey statistician to be placed in the Division
of Statistics. The senior statistician was to stay for 36 months
and the survey statistician for 60 months.

As the project was extended, additional positions, as well
as additional months of the initial long-term technical assist-
ants were added. An agriculture extension and training special-
ist was placed in the Division of Studies, and a data processing
specialist was placed in the Division of Statistics. Table 1,
drawn from the 1987 evaluation, summarizes the project's resident
technical assistance.

3.2 Training

The project designers envisioned training as a vital compon-
ent of institution building and the primary vehicle for technol-

ogy transfer within the project. The design called for four
basic approaches to training: 1) on-the-job training, 2) in-
country training, 3) U.S. non-academic training, and 4) U.S.

advanced degree training. Returned participants were expected to
return to jobs in DEP upon completion of their studies.

4. IMPLEMENTATION

A brief description of the AMP project's implementation pro-
vides essential background to any discussion of its impacts and
lessons learned. The following discussion of project implementa-
tion is divided by categories of project inputs and outputs.

4.1 Technical Assistance

Implementation of the AMP project was seriously delayed by
the excessively long period taken to staff the project and place
a team in Yaoundé. (The COP did not arrive until fourteen months
after the Project Agreement was signed). Lack of consistent
counterparts, a vague workplan for the technical advisors, and
disagreements with DEP managemenrt over the COP's responsibilities
further hampered project implementation.

L



4.2 Technical Assistance in Economics

The 1987 evaluation found that, because of administrative
conflicts and incomplete staffing, the actual amount of technical
assistance that had been directed toward accomplishing the eco-
nomic objectives of the project was less than needed.

Though the ultimate economic gcals of the AMP project were
to build institutional capacity to do economic analysis, the
proximate indicators were the set of sub-secctor and "special"
studies. By 1987, only one of the seven planned sub-sector
studies and three of nine planned "special" studies had been com-
pPleted. All of the special studies had been performed by outside
experts, though the studies had been initiated by terms cf refer-
ence produced by DE personnel.

4.3 Improved Agricultural Statistics

Within the Division of Statistics initial efforts focused on
developing an area sampling frame and on demonstrating a data
collection capability in the 1984 census and the 1985-86 surveys.
A limited amount of statistical analysis had been carried out,
primarily by the USDA statistician, but the responsibility for
such analyses did not appear to have been clearly assigned, and
it was not clear that the capability existed within the DS.

The 1984 evaluation found that in general, both the area
sampling frame and the sample design had been carried out satis-
factorily and were working well; however, efforts at data quality
control and process control in the field, had been minimal, and
served more to demonstrate the nature and extent of the problems
than to resolve them.

The 1987 evaluation found that the progress of technical
assistance in the DS was impeded by a two and one-half year
vacancy in the position of senior statistician, beginning in May
1985.

4.4 Training

With relatively minor problems, the project's training com-
ponents were implemented as planned. By 1987, nineteen Cameroon-
ians had departed for long-term training in the U.S., and ten had
returned to positions within MINAGRI. Nineteen other partici-
pants had attended short courses and study observation tours in
the U.S. These tours had been well-organized by OICD/USDA. The
major problem cited with the long-term training was that progress
reports on the participants were irregular.



A number of in-country training courses and seminars were
held by the DEP staff, the advisors, and outside specialists.
The importance of on-the-job types of training was clearly noted
in project documents. Within the project itself, the survey and
Data Collection section unquestionably showed the effectiveness
of regular in-service training. The evaluation team found a con-
tinuing need for greater amounts of this type of training to
develop the skills of DEP personnel in data processing, statis-
tical analysis, economic and sector analysis, and planning.

5. PROJECT IMPACTS

Project impacts are evaluated in terms of its effects on:
1) institutional capacity, 2) decisionmakers, and 3) policies and
programs.

5.1 Institutional Capacity Impacts

In discussing the AMP project's impacts on institutional
capacity, it is necessary to differentiate between the economic
studies division and the statistics division.

The 1987 evaluation found that the technical assistance to
the DE had an overall positive impact, despite the under-supply
of technical assistance directed toward the project's economic
objectives. The evaluation team felt that the DE had clearly
made progress in producing information that would ultimately be
useful in comprehensive sectoral planning, though that progress
did not meet the project objective of enabling the DE to produce
studies internally.

The contribution of training to the analytical and planning
capacity of the Division of Studies was unclear at the time of
the 1987 evaluation, since the participants who had returned had
not yet had an opportunity to make use of their newly acquired
skills.

5.2 Impact on the Division of Statistics

In contrast to its effects on the Division of Studies, the
AMP project had substantial impacts on the Division of Statis-
tics. By the time of the 1987 evaluation, the 1984 Census was
completed, tabulated, and published in both French and English,
the annual surveys were carried out in 1985 and 1986 (and the
1987 survey was underway), and processing of the data for the
annual surveys (though delayed) was underway. This experience
had given the DS staff confidence in being able to continue to
refine and to implement the system.

\



The AMP project's training component had had 1little effect
on the DS at the time of the 1987 evaluation, since the sole
returnee had been placed in the surveys service, but had been
assigned no duties that utilized his statistical training,.

5.3 Decisionmaker Impacts

Decisionmaker impacts refers to the project's effects in
increasing decisionmakers' awareness of the value of statistical
and economic analysis as a basis for policy, and in stimulating
their demand for analysis. The decisionmaker impacts of the AMP
project were quite limited. The evaluations cite no evidence of
involvement by decisionmakers outside (or above) the DEP with
developments fostered by the AMP project.

5.4 Policy and Program Impacts

Policy and program Changes have as prerequisites both insti-
tutional improvements and decisionmaker impacts. Enhanced instji-
tutiornal capacity in the absence of decisionmaker interest has no
channel to affect policies and programs. Such was the case in
the AMP project. The 1987 evaluation makes no reference to pol-
icy or program changes that resulted from the AMP project.

6. LESSONS AND RECOMMENDATIONS

The AMP project provides many lessons from its experience
that can be generalized to improve agricultural policy and plan-
ning projects in other countries, These lessons are evident
throughout this case, and are summarized below.

6.1 General/Project Management

. The Chief-of-party's role needs to be clearly defined

and agreed upon by all parties to the project. Dis-
agreement and misunderstanding between the COP and the
Director of DEP regarding the COP's role continually
impeded project implementatinn.

J The COP's administrative responsibilities should be

relegated largely to an administrative officer if the

COP is to provide technical leadership to the project.
Originally, the AMP project had no administrative
officer, and the COP was so burdened by administration,
that he played virtually no technical role. Even after




the hiring of an administrative officer, the COP spent
half his time on administrative matters, undermining
his effectiveness as technical director of the project.

) Strong project management requires particular attention
to coordination and interaction among host agencies
directors, local division heads, the TA team, and
USAID. The lack of such coordination and interaction
in Cameroon reduced the AMP project's effectiveness.

. The host agency must demonstrate a commitment to the
economic analysis object.ves. The economic component
of the project suffered from its lack of emphasis by
DEP. DEP's commitment to economic analysis could have
been expressed by a clear statement of priorities and
by directing resources to support economic analysis.

J Stability in counterpart relations 4is an important
condition for capacity building. Most relations
between technical advisors and local counterparts were
temporary and unstable. Local counterparts were often
overwhelmed with "firefighting" activities, and thus
tended not to benefit fully from their contact with the

TA team.

. The host agency must support project activities with
adequate facilities. The AMP project's statistical
component was nearly halted two years into the project
by insufficien* space. This clearly reduced project
effectiveness.

Economics Component

. Host agency staff must be intensively involved in tech-
nical activities. The 1987 evaluation recommended that
the execution of a sector review be a top priority, and
that it be performed by DE staff at an appropriate
level of sophistication or through a collaborative
effort with project staff in which DE personnel play a
central role.

J A clearly-defined research agenda is essential.
Studies prepared in the DE lacked clear definitions of
sub-sectors and special studies also required greater
specification emphasizing simple, broad-based analysis.

. Strong inter-divisional links are necessary to maximize

the effectiveness of an inter-disciplinary project.
Statistical information generated by the DS was under-
utilized by analysts in the DE, reducing overall proj-
ect effectiveness.
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Technical personnel must have time for technical activ-

ities. A specialized administrative group within the
DE would have helped to free technical staff from the
administrative firefighting that took up much of their
time and minimized their technical activities.

Strong monitoring and tracking procedures are important
for directing local agency technical Staff. The 1987
evaluation found that clearer direction regarding
short-term objectives, immediate steps, data require-
ments, and appropriate analytical methodologies would
have increased project effectiveness in economics.

Statistics Component

Special attention must be paid to gquality control of
the annual surveys. The 1987 evaluation team found
that the DS, the Ministry, and field staff were
increasingly aware of the importarce of quality
control,

Special provision must be made for maintaining computer

equipment. Computer hardware requires a dust-free,
air-conditioned environment not always forthcoming in
hot, dusty countries.

Technical assistance is more likely to be effective in
areas in which the host government is already working.
The AMP project was more effective in the Statistics
Division than in the Studies Division, in part, because
the GRC already had experience and interest in statis-
tical analysis. Economic analysis was a new activity
for MINAGRI. These factors should condition project
objectives.




B-1-11

TABLE 1: Summary of Resident Technical Assistance
(Person Months)

ProAg Actual
pp ProAg Am #5 1-31-87  Projected**

Position
l. Ag Economist/Planning 60 60 - 71 76
2. Ag Economist/Marketing 60 48 - 42 42
3. Senior Statistician 36 60 - 27 27
4. Survey Statistician 60 48 - 75 80
5. Data Processing - - * 12 17
6. Ag Extension - - * 22 25

Total Resident 216 216 +155 249 267

*Total Person-months of long term technical assistance was increased by 155 person-
months in the fifth ProAg amendment which added the services of an agricultural
extension specialist and a data processing specialist. This makes a total of 371 pm for
the project (216 PMs in the ProAg plus 155 PMs in ProAg Amendment No. 5).

**Projected to current PACD 6/30/87.
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INTERIM ASSESSMENT --
THE DOMINICAN REPUBLIC AND AGRICULTUTE POLICY ANALYSIS:
SUMMARY CASE STUDY

1. SUMMARY OF LESSONS LEARNED

In the late 1970s and early 1980s, the Dominican Republic's
agricultural sector had virtually stagnated. While it is diffi-
cult to overestimate the affliction to the DR wrought by the
international economic climate, some problems clearly originated
within the country as well. The siow growth of the agricultural
sector relative to other sectors of the economy belied flaws
inherent in the policies of the Government of the Dominican
Republic (GODR), which had tried to stimulate growth specifically
in that sector. And so, the GODR sought better institutional
capacity to analyze and develop effective agricultural policies.

Because policies affecting agriculture are influenced, form-
ulated and implemented by a range of institutions, there are
trade-offs in deciding where to build the capacity for policy
analysis that can effectively support the policy process. To
build such capacity in a single institution, such as a line min-
istry, planning office, or central bank, may ensure access to
adequate logistical support, but the resulting analysis may be
too heavily biased by the sponsoring agency. To build such
capacity in a small, free-standing unit will improve the chances
for objectivity and scope of the analysis, but the unit will be
left without an institutional "home" that can give a sense of
continuity and security to its professional staff.

The GODR chose the second option, and in 1983 established a
special agricultural policy analysis unit to serve a national
censultative body composed of public and private sector represen-
tatives. This consultative body periodically convened to make
recommendations on Agriculture policy directly to the President
of the Republic. In 1984, AID provided a grant to build the
capacity of the policy analysis unit to undertake timely, accur-
ate and relevant policy analyses.

Three years of experience has shown that this arrangement
yields sound policy analysis. Although, certain conditions are
required to ensure the effective performance and sustainability
of this independent unit. There must exist, for example, a pool

lBased on: Church, Phillip E., and Roberto Castro, Interim
Assessment -- Formulating Agricultural Policy in a Complex
Environment -- The Case Of the Dominican Republic, APAP Staff

Paper No. 16, Abt Associates, Cambridge, MAa, January 1987.
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of domestic talent outside the public sector that can supplement
the policy analysis unit's Oown capacity, and a means to tap this
resource in a timely fashion. Equally important, the unit must
be sufficiently resilient to withstand inevitable changes in
political control of the government apparatus.

2.0 THE INSTITUTIONAL CONTEXT AND ITS CONSTRAINTS

The Dominican Republic had many agricultural, public sector
institutions, with 1little effective coordination among them,
Examples include the Secretariat for Agriculture, the Office of
National Planning (ONAPLAN), the National Agricultural Bank
(BAGRICOLA), the Agrarian Reform Institute (IAD), and the
National Price Stabilization Institute (INESPRE).

In the 1960s and 70s, as it developed the institutions to
manage its agricultural policies, the DR also engaged a number of
programs to expand its human resource capacity for agricutural
development. While these programs succeeded in developing this
humen resource capacity, many of these resourceful people left
the public sector for the prestige and incentives of the univer-
sities and private sector. The government found itself strapped
by limited technical capacity to formulate coherent agricultural
polices and translate them into effective action.

What technical capacity did exist in the GODR was underutil-

ized in the process of policymaking. Technical experts usually
focused on programs and projects, and not on creating a coherent
and effective policy environment. The policymaking process was

influenced more by broader political and social debate than by
technical analysis.

. Policy implementation was fragmented by the multiplicity of
agricultural institutions in the public sector. The responsibi-
lities of the institutions were ill-defined, and communication
among them was poor. There was very little coordination and less
ongoing, systematic monitoring and evaluation of policies.

2.1 Policy-Making Institutions and Their Coordination

To address these constraints, the GODR revitalized a set of
pPolicymaking agencies and set about coordinating their activi-
ties. They were:

. The National Agricultural Council (CNA), which
was the head of public sector agencies in Agri-
culture and the bPlace where all agricultural
policy was formulated. Chaired in person by the



President of the Republic, the CNA had broad
interagency representation and included repre-
sentatives of the private sector as well.

The Agriculture Policy Analysis Committee
(CAPA), 1lying within CNA, consisted of seven
members of CNA, three from the public sector,
including the Secretary of Agriculture, and four
from the private sector. CAPA met regularly to
define, 1in detail, the scope of agricultural
policy issues for study and to instruct the
Agricultural Studies Unit (UEA; below) to
arrange for these studies. It also arranged for
CNA's deliberation of recommendations and find-
ings resulting from UEA studies.

The Agricultural Studies Unit (UEA) provided the
administrative and technical support to the CNA
and CAPA. It housed the "core" of brainpower
for policy analysis. It was the UEA that was
the focus of USAID financial and technical sup-
port for policy analysis in the Dominican Repub-
lic. The unit consisted of five individuals: a
coordinator (trained at the Ph.D. level), an
agricultural policy analyst (Ph.D. agricultural
economist), a technical agriculturalist (MS
agricultural economist), a research assistant
(MS financial specialist) and a secretary/admin-
istrator officer. The UEA was designed to be
small to avoid becoming another bureaucratic
office usurping the responsibilities of the line
ministries,

UEA's additional task was to provide support to the other

Agriculture agencies in their policymaking roles.
the executive and technical arm of CAPA,
from ONAPLAN, BAGRICOLA, IAD, INESPRE, and from SEA.

needed,

UEA's functions included the following:

As directed by CAPA, arrange for studies of
agricultural policies to be conducted. Studies
were performed either in-house (if resources
permit) or contracted to Dominican universities,
Dominican firms, or, if necessary, to expatriate
sources.

Evaluate the technical quality of studies that
were performed under its auspices prior to
delivery to CAPA or public release.

Draft action memoranda outlining policy alterna-
tives for CNA and CAPA deliberations,

In turn,
UEA drew on support, as

as



. Monitor CNA decisions for consistency in actions
taken, and document inconsistencies for either
further study or consideration by CNa.

3. AID TECHNICAL AND FINANCIAL ASSISTANCE

USAID provided a $500,000 grant under the Agricultural Pol-
icy Analysis Project (matched by & $700,000 GODR counterpart in
local currency) to be used over three years for hiring and equip-
ping a professional {1alysis staff for the UEA, and also for pro-
curing technical advisory assistance and staff training, and for
subcontracting private firms, individuals and academic institu-
tions.

This project to build policy analysis capacity in the UEA
encountered many typical problems. The project design called for
a senior level, long term advisor, but few candidates so quali-
fied were willing to accept a long term assignment. The Unit
could have benefited more from a junior advisor experienced in
policy analysis with microcomputers and prepared to work side by
side with UEA staff.

Other problems involved scheduling difficulties. Lead-time
for obtaining short term advisory help was greater than expected
because of advisors ' other commitments and because of the proj-
ect coordinator's constraint requiring short term expatriate
advisors to submit an outiine of their reports prior to arriving
in the country. Moreover, the processing of funds in local cur-
rency took longer than planned and delayed contract negotiation
and completion of studies, and in some cases these delays reduced
the usefulness of the studies.

Despite these difficulties, a highly motivated and qualified

Dominican Republic staff was recruited and established in an
adequate environment for fulfilling their tasks.,

4. POLICY STUDY AND ANALYSIS ACTIVITIES

During its first two years of operation under the AID proj-
ect, the UEA produced nine staff reports and an additional six
contractor studies. An additional eight staff and six contract
reports were also underway at the time of this study. UEA staff
played a noteworthy role in Prepa:ing materials to support GODR's
requests to the World Bank for funding of the agricultural sec-

tor. Many of the studies led directly to reforms of interest to
the IBRD,

W
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o A study of milk production costs led to more
realistic prices. The price of milk to the pro-
ducers was raised. The price of molasses =--
used in dairy feed -- was adjusted up to the
world market level.

. A study of agricultural credit delinquency
helped develop a program extending government
credit risk coverage to local banks.

o A study of the effect of changing exchange rates
on pork/swine produced led to the elimination of
price controls on the commercialization of pork/
swine products.

. A corn study justified upward gquaranteed prices
o producers, thus increasing corn production
without increasing demand for government assist-
ance (e.g., extension, credit, seed).

J The increase in corn production immediately ben-
efited poultry prodvction, by increasing sup-
plies of domestic poultry feed and reducing
demand for imported feed ingredients, which were
inflated by high exchange rates.

Moreov.r, UEA developed an internally managed database and a
soon-to-be operational social and econcmic accounting framework.
UEA could now lend support services and coordinaticn to donor
agencies and private consultants analyzing agricultural policy in
the DR.

The UEA also encountered some problems. The Unit received
requests for studies from CAPA on an ad hoc basis, wnere CAPA
should have developed a detailed agenda for studies, as was
called for in the original desiyn. To anticipate likely studies,
the UEA held frequent "brainstorming" sessions with CNA staff and
other policy researchers.

Study contracts issued by UEA to outside consultants could
not be signed until funds were relased by AID of GODR. This took
about six months, and delayed many studies.

UEA encountered problems from lack of experience in policy
analysis, both in GODR staff and with outside consultants. Con-
tractors hesitated to participate in pre-study policy analysis
training sessions unless, as UEA discovered, those sessions were
included in the project work-order itself.

in summary, UEA had a track record for productive, and
effective policy aralysis, and had shown a promising ability to
adapt to, if not evade, the bureaucratic environment.



5. SUSTAINABILITY

UEA had to confront the issue of whether a small, flexible,
independent policy analysis unit could survive un-entombed in a
large ministry.

In 1986, a change in President of the Dominican Republic
brought a change in priorities, among which the CNA, CAPA. and
UEA were not included. The new President relied mostly on the
line ministries for policy advice. The Secretary of Agriculture,
however, did turn to UEA for guidance and analytical support,
although this generated rivalry with the Ministry's in-house
analytical staff. To cultivate compatibility and resource
sharing, UEA began involving staffs of other relevant agencies in
its activities,

In order to produce high-quality reports, UEA paid higher
than standard salaries and provided better perks to its staff.
Unfortunately, this also could have attracted less-qualified but
politically well-connected candidates, while more qualified can-
didates may still have preferred the job security of the minis-
Lries, Fortunately, UEA overall seems to attract well-trained,
young, motivated technicians with "missionary zeal" unrelated to
these material considerations.

Besides cultivating good staff and inter-agency diplomacy,
UEA assisted its sustainability by winning the support of a large
constituency of private consulting firms and academic institu-
tions, which was a side benefit of UEA's increasing ability to
tap private sector resources.

Outside donors could have also played a significant role in
sustaining the UEA by reccgnizing the Unit's importance in formu-
lating plans for donor assistance, or donors could have helped
more directly by es'ablishing endowments for the Unit or in fur-
ther training and aprising its staff of new techniques and meth-
ods in policy analysis, especially methods for performing more
short term, "overnight" assessments rather than medium term
studies.

6. SUMMARY OF LESSONS LEARNED

The Dominican Republic experience shows it is possible to
support policymakers effectively with a small policy analysis
unit linked contractually with collaborating academic institu-
tions and private firms. The following lessons have been learned
in securing the effectiveness of this approach to institutional-
izing the policy analysis:



Small policy analysis units will be less pres-
sured to assume routine tasks unrelated to pol-
icy analysis. Such units are less attractive to
empire-building or security-seeking bureaucrats,
and may attract better motivated technical per-
sonnel,

Smallness will increase probability of political
support, especially if seen to complement exist-
ing agencies. A small unit can still produce
effective work.

A free-standing wunit must be flexible in
responding to diverse requests without overtax-
ing its resources. Quick response is essential.

Subcontracting of analytical work means the unit
must be well trained in preparing scopes of
work, negotiating, and monitoring contracts.

Subcontractors may also need periodic training
in current techniques and issues, and such
training sessions may need to be included and
budgeted in their contracts.

The unit needs responsive and efficient Ffinan-
cial management by donor and recipient agencies.



PRIORITIES AND POSSIBILITIES IN A DIFFICULT ENVIRONMENT:
SUPPORT TO POLICY ANALYSIS IN EGYPT: SUMMARY CASE STUDY!

1. SUMMARY OF LESSONS LEARNED

Since 1977, AID and the Government of Egypt (GOE) have
cooperated in implementing two projects in which analysis of
agricultural policy issues and development of in-country analytic
capacity were central to the project strategy. The Agricultural
Development Systems Project (ADS), initiated in 1977 with AID
funding of $14.6 million, was intended to mobilize a U.S. univer-
sity and senior staff in the Ministry of Agriculture (MOA) to
provide the technical, analytic, and institutional underpinning
for AID's agricultural program. The project sought to identify
constraints and opportunities in the agricultural sector, develop
policies, projects, or programs to address them, and implement
activities ranging from agronomic research and economic analysis
to training, project design, and evaluation. The Data Collection
and Analysis Project (DCA), initiated in 1980 with AID funding of
$3 million, had much more limited goals focused on development of
MOA data collection and management capability, and increasing the
use of analysis in agricultural policy development and planning.

Although the two projects are still underway, both are suf-
ficiently far along to permit an assessment of their experience
and tentative conclusions regarding the implications for other
policy projects. Despite significant achievements to their
credit, in both projects the outcome of the policy analysis
activities has generally fallen short of what AID hoped to
achieve when it funded the projects. AID has hoped that the
projects would lead to policy reform, but the policy-related com-
ponents in general performed less effectively than the non-policy
elements of the two projects (such as data collection in the case
of DCA and horticulture production in the case of ADS). Within
the policy analysis component of each project, greater progress
has been registered in developing host-country analytic capabil-
ity than in accelerating agricultural reform, an Experience
common to many AID-funded agricultural pelicy projects.

lpased on: Bremer, Jennifer, Priorities and Possibilities in a
Difficult Environment: Support to Eqypt, APAP Staff Paper No. 7,
Abt Associates Inc., Cambridge, MA, November, 1986.

2gee, for example, John S. Tilney, Jr. and James T. Riordan,
Agricultural Policy Analysis and Planning: A Summary of Two
Recent Analyses, APAP Staff Paper No. 1, Abt Associates 1Inc.,
Cambridge, MA, May, 1986.




This case study expands on the major conclusion of earlier
assessments of AID experience with policy projects? which found
that more attention is needed to stimulate decision-maker demand
for and support of policy analysis, rather than concentrating
wholly on the "supply side" where analysis is generated. Policy
analysis, in other words, cannot be used as a trojan horse for
reform. Specifically, the experience of these two projects pro-
vides four lessons regarding the design and implementation of a
policy project, particularly where there is a perceived need to
accelerate reform in the short term as well as strengthen ana-
lytic capacity for a long-term improvement in agricultural poli-
cies. These hour l2ssons are presented below, following back-
ground on the agricultural policy environment in Egypt and the
designs of the projects.

2. BACKGROUND: AGRICULTURAL POLICY IN EGVPT

Decision-makers and analysts in the Government of Egypt
(GOE) and the donor community have recognized for over a decade
that agricultural policies pose a major barrier to rapid growth
in agricultural production and incomes in Egypt. Price issues
were highlighted in & major USDA study of Egyptian agriculture
completed in 1976,% for %fample, and again in a World Bank study
of price policy in Egypt. Concern has repeatedly been expressed
in various forums regarding the need to reduce input subsidies,
bring product prices more closely into line with world levels,
and reduce state control over agricultural production and market-
ing. Implementation of reforms has proven elusive, however.

Although political and institutional barriers are widely
regarded as the main roadblocks to refcrm, lack of adequate
information on the costs and benefits of reform has also been
regarded as retarding the pace of policy change. To address this
problem, and the related need for improved GOE capacity to per-
form timely and policy-relevant analysis, AID and other donors
have funded a number of initiatives aimed at strengthening GOE
capacity in policy aralysis in the long run and contributing to a
better understanding of policy issues and options in the short
run. The two projects discussed here represeat the largest such
efforts.

3Tilney, Riordan, op. cit.

4
USDA Egypt - Major Constraints to Increasing Agricultural Pro-

ductivity, Foreign Agricultural Economic Report No. 120, Washing-
ton, D.C., 1976.

5William Cuddihy, Agricultural Price Management in Egypt, World
Bank Staff Working Paper No. 388, Washington, D.C., 19080.




In both cases, AID viewed the projects as means of promoting
changes (in programs and institutions, as well as in policies)
that AID regarded as necessary for agricultural growth, but AID
and the GOE had very different expectations regarding the two
projects. The GOE viewed the projects primarily as means of
strengthening existing institutions and systems. As shown by the
absence of major movement on agricultural policy in the past ten
years, the GOE has never been fully committed to changing the
prevailing approach to management of the sector and its develop-
ment.

2.1 The Design of the ADS Project

The ADS design was an innovative early attempt to create a
flexible and powerful tool that would be used jointly by AID and
the COE to structure assistance to the agricultural sector. The
project strateqgy relied on establishing a collaborative relation-
ship between a US land grant university contractor (UC) and the
MOA.

As envisioned by AID, the UC would provide senior advisors
to the ministry to assist in programming the ministry's agricul-
tural development activities, including in particular development
of programs for AID funding. The collaborative relationship was
to be cemented by assigning overall project management to Egyp-
tian and American co-directors under the supervision of a Joint
Policy and Planning Board (JPPB) comprised primarily of GOE offi-
cials but including representatives of the UC and AID (the latter
non-voting). The JPPB was also envisioned by AID as a mechanism
for focusing discussion of policy and program planning issues, as
shown by its first two objectives: 1) "to identify policies that
affect the agricultural sector and its development in Egypt;
[and] 2) to advise the GOE on questions of current policy and the
development of policies affecting the agricultural sector," (ADS
Project Paper, p. 8.).

Three main project activities (sub-projects) were identified
during the design: horticulture production and marketing; agri-
cultural economics; and agricultural extension. Planning for
these sub-projects was left deliberately vague during initial
project design, in the expectation that it would be preferable to
allow the JPPB and the project's co-directors to develop a pro-
gram suited to their respective needs and capabilities during
implementation.

Improvements in both institutional capacity for analysis and
changes in existing policies were expected as outputs of the
project. The project paper describes "an agricultural economics
organization capable of: a) continued and comprehensive analyses
of the agricultural sector, and b) planning action programs" as



outputs, to be demonstrated by the number cf critical policy or
other studies undertaken: (ADS Project Paper, p. 15).

2.2.2 The DCA Project Strategy

The design of the DCA Project was both more modest and more
traditional than the ADS design. The project had two basic com-
ponents: data collection and analysis. While clearly linked,
these two components were viewed as by and large separate. The
data collection activity focused primarily on the direction and
staff of the Agricultural Economics Research Institute (AERI) and
the Agricultural Economics Undersecretariate. By contrast, the
analysis component was intended to extend beyond the institu-
tional borders of the AERI, in two key respects:

a. Although technical direction was to be provided
by the Undersecretary for Agricultural Econom-
ics, a much broader spectrum of senior manage-
ment personnel were to be involved in determin-
ing analytic priorities and reviewing results
through a Senior Agricultural Policy Advisory
Group (SAPAG), including representatives from
outside MOA as well as from outside AERI:; and

b. Egyptian analysts outside the MOA w>re to be
involved in carrying out the analysis itself,
including personnel from the National Institute
of Planning and universities

The project's policy reform strategy was based on expanding
the availability of policy analysis tc individuals involved in
agricultural decision-making, both inside and outside MOA. While
AID staff recognized that political and practical considerations
presented major barriers to reform, they hoped that improved
analysis could help identify means of overcoming these barriers,
as well as strengthening the case for reform on economic grounds.
"Some improvement in policies was explicitly expected as a result
of project activities, in the form of "additional agricultural
sector policies and programs [with] an analytic and rationally
planned basis" (DCA PP, p. 5!.

2.4 Comparative Analysis of ADS and DCA Design Strategies

Viewed as a whole, the two projects were broadly similar in
their approach to policy: both applied technical assistance and
training to increase analytic capacity within MOA and to generate
policy analysis intended to be useful to policy-makers and plan-
ners in the short term. Both included policy and non-policy



activities (horticulture and data collection, respectively), and
both sought to establish new policy review boards within MOA to
serve as catalysts for change.

The strategy and design of the projects differed in two key
respects:

a. ADS was implemented by a special project imple-
mentation unit established within MOA, whereas
DCA was more closely tied to the existing AERI
structure;

b. The technical assistance contractor shared a
decisionmaking role in ADS, whereas expatriate
contractors were strictly advisory under DCA.

These differences reflect an evolution in AID's understand-
ing of the GOE and perceptions regarding the acceptability of
donor involvement in policy reform in Egypt. AID defined a
detached role for itself in both projects--relying on host
country contracting, for example--but its degree of detachment
was somewhat greater in DCA than in ADS.

3. PCLICY ANALYSIS AND SUPPORT FOR POLICY REFORM

These projects demonstrate that support for policy analysis
is not by itself a promising tool to speed reform in situations
where the need for reform and the value of analysis are not
recognized by the host government. Not only will policy analysis
produced have little impact on decision-making, but it is likely
that little analysis will be produced in the first place.

_ In the case of ADS, many pressures impelled the agricultural
economics sub-project away from analysis focused on measuring the
impact of current and alternative policies. Principal among
these were: GOE sensitivity on policy issues, the research
orientation of some University of Cairo personnel, and lack of
clear guidance from AID on the policy agenda.

As a result of these problems, the ADS analytic program suf-
fered from being overly academic and too diffuse to grapple
effectively with the complex and sensitive policy issues in
Egypt. Although the project produced some of the best and most
insightful papers on economic analysis available in Egypt, and
many of the papers are policy relevant, only a handful of the 180
papers produced can be considered policy analysis such as an
explicit consideration of viable policy alternatives, thejir costs
and benefits, or measurement of the impact of existing policies.



DCA's experience reinforces the difficulty of carrying out
analysis of policy alternatives without active support from deci-
sionmakers. In the project design, it was envisaged that analy-
sis would proceed through two channels:

. An agenda of policy issues was to be formulated
by a high-level committee in MOA, translated
into an analytic agenda, and implemented by
mobilizing a combination of in-country and expa-
triate analytic expertise.

. An expanded array of analytic products were to
be produced by the regular staff of the MOA's
statistical and economic unit, based on improved
data collection and skills upgrading.

Although activities in the second channel are achieving con-
siderable success in improving the data collection and management
functions of the ministry, neither channel has been effective in
producing analysis to address the central issues of Egyptian
agricultural policy--pricing, subsidies, and marketing controls.
On the contrary, McCa decision-makers have consistently directed
the analysis away from sensitive issues and toward descriptive or
technical questions (such as the most cost-effective pumping
technology for reclaimed areas). Rather than mobilizing in-
country expertise to address high-priority policy issues with
small, targeted pieces of analysis, project management has
repeatedly commissioned cmnibus studies of general topics (red
meat production, seed production) that were only marginally
related to policy issues of immediate concern.

4. PROJECT INSTITUTIONAL LOCATION AND IMPACT ON CAPACITY:
A HIDDEN TRADEOFF

Both DCA and ADS have enjoyed a measure of success in gener-
ating increased énalytic activity, broadly defined, thus by
developing the skills of in-country analysts through collabera-
tion with more experienced expatriate analysts. This analytic
activity has been supplemented with formal and informal training,
both in the U.s. and Egypt, and, in the case of ADS, with an
active program of seminars and workshops that gave analysts an
opportunity to develop professionally and present their work
before a broader audience. It is reasonable to expect that this
capability will 1lead to selection of better policies and more
effective implementation in the future. The two projects have
affected Egyptian policy analysis capacity in very different
ways, however, because of the different strategies taken with
regard to institutional placement.
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ADS's program emphasized small economic research projects
executed jointly by U.S. and Egyptian analysts, including many
from local universities, institutes of pPlanning, and other insti-
tutions outside the MOA. The main success of the ADS analytic
pProgram is its positive impact on the analytic expertise and
awareness of policy issues among a broad range of Egyptian agri-
cultural professionals, through their participation in the
research projects and follow-on activities such as workshops and
seminars. Many of these individuals have since gone on to assume
important policy-making positions in the GOE, where their
improved understanding of policy issues and increased apprecia-
tion for analysis may pay off in better agricultural policies
over the long term.

The ADS analytic activities themselves, however, will te.m-
inate with the project in almost all cases. The project did not
establish an institutional base for continuing collaborative
research, with or without expatriate involvement, or for support-
ing this work financially.

The DCA's location at the MOA operational level has led to
the opposite effect: the project appears likely to improve long-
term data collection and management capability, but has had
little success in reaching outside the ministry or the AERI
itself to involve senior advisors, university professors, or per-
sonnel from other ministries. The institutional location of the
project has severely limited its ability to address high-priority
policy issues because MOA leadership is not supportive of serious
examination of existing policies by junior civil servants. Also,
when policy-makers inside or outside the MOA seek advice on pol-
icy issues, they turn to personally trusted advisors; with some
important exceptions, these advisors are drawn from outside the
AERI.

By focusing on these organizational units such as AERI, AID
may 1increase the 1likelihood that project activities will be
institutionalized, in the sense that specific data collection or
analytic activities will continue after the project. But this
gain may come at the cost of less real impact on the actual pol~-
icymaking process, the informal "institution" consisting of a
network of influential analysts, advisors, and decision-makers
and having only limited overlap with the staff of the official
analytic unit.

5. ESTABLISHING A MECHANISM TO COORDINATE POLICY REVIEW:
CONDITIONS FOR SUCCESS

In both the ADS and Dca projects, the AID project designers
recognized the critical role of decision-maker demand for analy-
sis, and the need to ensure adequate decision-maker input into



the shaping of the analytic agenda. They also viewed decision-
maker involvement in the design process as a means of increasing
decision-maker interest in and support for analysis and better
information in general.

Both project designs therefore incorporated a committee com-
posed of high-level GOE officials, drawn primarily from the MoA,
dS ‘@ means to channel existing demand and direct analysis toward
priority topics. Neither committee functioned as AID had hoped.
The ADS committee (the JPPB) simply never got off the ground. It
met on a formal basis once a year and never served as a forum to

discuss serious policy issues. The DCA committee (the Senior
Agricultural Policy Advisory Committee or SAPAG) seemed at first
to be heading in the same direction. In the past few months,

there have been signs that the SAPAG is evolving into a more
active body. This appears to be due to changes in the environ-
ment in which the project operates, rather than to project activ-
ity. (Indeed, the expanded role of SAPAG in consideration of pol-
icy reforms has not vet resulted in an increase in policy analy-
sis within DCA.) First, AID and the other donors have stepped up
the policy dialogue with the GOE through other measures. Second,
the continuing deterioration of export earnings and unsatisfac-
tory growth performance in the agricultural sector and the econ-
omy as a whole have raised the pressure for change within the
GOE.

Given the experience of the two committees, it is clear that
AID originally misdiagnosed the problem. Whereas AID designers
believed that decision-makers wanted better information on the
impact of alternative policies, in fact GOE decision-makers were
not interested in better information becauss they were not ready
to consider serious policy changes. The demand for policy analy-
sis flows not primarily from increased appreciation of the value
of analysis, but from increased awareness of the need for reform,
and therefore to understand more fully the options available and
the costs and benefits associated with each.

6. SELECTING A POLICY PROJECT STRATEGY TO MATCH THE POLICY
ENVIRONMENT: SHORT- VS. LONG-TERM OBJECTIVES

In both the DCA and ADS projects, AID tried to combine two
distinct objectives: long-term capacity development and short-
term generation of policy analysis to accelerate reform. The
experience of the two projects demonstrates that these two objec-
tives are not as mutually supportive as AID hoped, in the absence
of GOE support for change. AID assistance was welcome in such
neutral areas as analytic techniques and data collection., but not
in the analysis of policies. Expatriate analysts were acceptable
in a training role or as participants in analysis of relatively
neutral issues such as evaluation of production technologies, but
analysis of difficult policy questions was not acceptable.



Clearly, AID should have made a greater effort during design
to determine whether sufficient GOE support for change existed to
make policy analysis a feasible proposition. Given that such
support did not exist, AID had three alternatives:

J Limit the projects' objective to long-term
improvements in policy analysis capacity, which
implies an increased emphasis on long-term
training and other capacity-building activities
and reduced funding for analysis as part of the
project;

] Complement or replace the projects with non-
project actions to raise the priority of policy
reform, such as high-level policy dialogue and
AID-funded analysis, aimed at generating demand
for change and therefore greater receptivity to
analysis; and

o Direct project and non-project assistance to GOE
decision-makers, to demonstrate the need for
change and pave the way for later analysis of
the shape that change should take.

A fourth alternative would be simply to refrain from funding
policy projects at all, until such time as the climate favored
serious consideration of policy reforms.
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THE INDONESIA AGRICULTURAL PLANNING PROJECT:
SUMMARY CASE STUDY!

1.0 SUMMARY OF PROJECT AND LESSONS LEARNED

The Agricultural Planning (AP) project in Indonesia was
designed and implemented to increase the institutional capacity
for agricultural policy and planning analysis within the Indone-
sian Ministry of Agriculture (MOA), and to link that analysis
with the planning and budgetary process. Signs of pervasive
stagnation and inefficiency had beset Indonesia's agricultural
sector in the early 1980s, at a time when productive and diversi-
fied agriculture was needed to reduce the nation's demand for
food imports and ease the pressure for scarce foreign exchiange.
The AP project's designers believed that a major obstacle to
revitalizing and diversifying the agricultural sector was Indo-
nesia's process of centralized planning. The achievement of rice
self-sufficiency and grain-price stabilization was the legacy of
centralized planning in previous decades, but by the 1980s, this
planning became increasingly characterized by its "top-down"
administration, narrow, compartmentalized focus on single commod-
ities, unresponsiveness to regional and village-level conditions,
and its lack of current and accurate economic analysis.

The Agricultural Planning project was designed to increase
the capacity for effective and timely economic analysis 1in
existing offices of the MOA, and to incorporate this capacity
into the functioning of the Ministry's Bureau of Planning (BOP)
as well as incorporating this capacity into the decisions of
chief policymakers and planners for Indonesian agriculture. The
project also was designed to disseminate the capacity for plan-
ning and analysis to agricultural agencies working in the prov-
inces, and to make such agencies more effective in planning and
addressing the needs of local agriculture.

The capacity building activities of the project included
extensive training tailored@ to the needs of agency personnel, the
performance of policy studies by Indonesian personnel on issues
of agricultural planning, and assistance with data processing and
management for wuse in economic analysis. Capacity building
efforts were targeted at MOA offices at the national 1level and
within three "pilot" provinces.

lpased on: Decentralized Policy Planning in Indonesia. APAP
Staff Paper No. 20, Abt Associates Inc., Cambridge, MA. August,
1988.



The ongoing project is succeeding in enhanciig the capacity
of the agency staffs and offices in agricultural planning and
analysis; however, the project's extensive and well-implemented
activities have been insufficient in linking this enhanced capac-
ity for policy analysis with the actual administration of the
planning process, or otherwise producing impacts on chief MOA
decisinonmakers. This has happened primarily because an inter-
agency committee structure designed to direct the project was
never implemented, and the opportunity for a profound impact on
overal! MOA management was lcst.

The project has accomplished far more success ir the target
provinces, where the capacity building activities of training,
policy studies, and computerization have met well-motivated
administrators, and established links between planning agencies.
The project has not yet reached its scheduled date of completion,
and its impacts are still difficult to gauge. To date, lessons
learned have included:

. A very large administrative agency will not
easily absorb a research and analysis capacity,
or base its functioning on that analysis. The

Bureau of Planning was essentially an adminis-
trative agency, and not a project or research
oriented department.

. For large, multi-agency capacity building proj-
ects, management and coordinating committees
must function properly if the project wants to
enhance the interdependency of each agency on
another. In the case of the AP project, the
failure of the Project Steering Committee to
meet weakened any link betwecn improved policy
analysis and decisionmaking agencies.

. If such management and coordinating committees
do function properly, institutional planning
capacity can be increased and utilized among
several agencies which do not even share the
seme administrative authority, as in the case of
the province, Bengkulu, where the Steering Com-
mittee did function. Evaluators noted an
increased use of quantitative analysis in Beng-
kulu's project proposals, and better cooperation
between the Kanwils and regional planning
boards.

. Efforts to decentralize policy analysis and
planning capacity can take advantage of changes
in technology. Advances in microcomputers
allowed the project to disseminate data process-
ing and management capability in a way that
could not have been envisioned by the project

paper.
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J Program evaluators and other personnel in the
MOA have considered the advantages of a free-
standing policy analysis unit attached directly
to the Secretariat of Directorate General for
Agriculture. A free-standing unit would be able
to evade the  bureaucratic inertia of line
agencies.

2.0 PROJECT BACKGROUND

At the time of the Agricultural Planning Project (AP), agri-
cultural planning in Indonesia was centralized within the Depar-
temen Pertanian (Deptan), Indonesia's Ministry of Agriculture.
Planning within the Deptan confined its activities to specific
offices and specific commodities, such as developing a national
pPlan for rice production. Other offices had responsibility for
regulating prices or conducting research. No office effectively
combined planning with research, analysis, and the budgetary
process. Indonesia achieved some great successes under its sys-
tem. In the previous decades, rice production increased dramat-
ically, and grain prices were stabilized nationally. However, at
the time of the AP project paper, Indonesia still needed to
import 100 million metric tons of grain per vyear. With the
decline of the world price of o0il and the onset of global reces-
sion, oil-exporting Indonesia struggled to secure the foreign
exchange needed to purchase its food imports.

At the same time, the country's own agricultural sector
began stagnating. Marginal job creation in rice agriculture
appeared to be decreasing; real wages in the formal rural sector
had not grown in real terms for a decade; returns to agricultural
labor appeared to decline. Consumer-oriented subsidies on food
and other related agricultural items became increasingly expen-
sive to the government while the environmental degradation of
farmland increased. These difficulties seriously challenged the
policymakers and planners within the Ministry of Agriculture.

The AP project was designed to enlarge the capacity for

policy and planning analysis in the GOI, and to integrate this
analysis with the actual planning process.

2.1 Institutional Structure for Agricultural Planning and

Analysis

Before the AP project, the capacity for agricultural plan-
ning and analysis extended to several central offices. Within
the Deptan, five Directorates General (DirJens) each governed
specific commodity areas, such as food crops, estate crops, etc.
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All of the DirJdens were responsible to the Secretariat General,
and the Secretary General, in turn, was responsible to the Min-
ister of Agriculture. Planning occurred within each DirJen, a: d
within the Bureau of Planning (BOP), attached to the Secretary
General's office. The BOP was very limited in its function; its
staff of 14¢ primarily coordinated information coming from the
agencies, and had no direct control over the DirJens budgets.
The two agencies that conducted policy relevant research and
analysis were not directly connected to either the DirJens nor
BOP. They were the Center for Agricultural Data Processing
(CADP) and the Center for Agro-Economic Research (CAER).

In the provinces, agricultural guidance and authority was
diffused through several agencies. The official representatives
of the Ministry of Agriculture in the provinces were known by
their 1Indonesian abbreviation, Kanwils, and they answered
directly to Jakarta. Provincial Planning Boards, Bap edas,
answered to the province governor, while the government service
units, Dinas, of the Directorates General & zwered to both the
governor and to the Deptan. The Dinas and Bappedas confined
their responsibilities to increasing production of specific com-
modities, while the kanwils were generally responsible for the
interests of the entire Deptan, and for distributing general
soc.al benefits of agriculture. The kanwils, like the BOP, had
little direct influence over budgets.

3.0 PROJECT DESIGN

The project was designed to "develop an improved capacity
within the MOa, including provincial offices and selected other
organizations, to carry out agricultural policy and planning
analysis, and to integrate this analysis with the formulation of
agricultural policy, programs, and projects at both national and
local levels." (The AP Project Paper). In order to accomplish
this, the project would provide training, computer, and technical
assistance to the BOP, CAER, and CADP, as well as to the policy-
makers and planning personnel of three provinces.

The project was designed to address weaknesses of the plan-
ning process attributed to centralized planning: specifically
the unresponsiveness of bureaucratic administration to empiric-
ally based policay analysis, and to village-level experience and
requirements. The designers of the AP project utilized lessons
and observations of the earlier Agricultural Development Planning
Administration (ADPA) project, which provided training and tech-
nical assistance to BOP and established an electronic data
processing facility at CADP. Outside evaluators determined that
the ADPA project had not successfully synthesized these activi-
ties to increase the agricultural planning capacity of the whole



Ministry of Agriculture. They recommended a broader, holistic
approach to building capacity in more agencies and at the provin-
cial leve?,

The AP project design, therefore, proposed to extend its
activities throughout the significant planning and research
offices of the Deptan, and to che provinces as well. A project
Steering Committee composed of high level functionnaires of the
involved agencies, as well as AID and the Technical Assistance
team, would coordinate project activities. Separate but <«imilar
steering committees were to manage these activities in the prov-
inces.

The activities themselves were of three basic types:

. Training -- Including Masters level in-country
and overseas education for select participants.
10 week short courses on Economics, Rural Devel-
opment, and Public Management at Indonesian Uni-
versities, on-the-iob training, and, for provin-
cial personnel, planning and analysis practicums
including lectures and field work.

J Special Policy Studies -- Reports commissioned
by the project to study relevant policy and
planning issues, and to utilize personnel from
the planning and research agencies, thus
increasing both skills and the knowledge base
for planning analysis.

J Data Processing and Management -- Primarily to
assist the CADP in developing a national agri-
cultural data base. Assistance was not meant to
include very large hardware purchases.

The five-year project would receive $6 million in loans and
$3 million in grants from USAID, and $3.9 million U.S. equivalent
from the Government of Indonesia, making total funding equal to
$12.9 million.

4.0 IMPLEMENTATION

The implementation of the AP project criteria followed
approximately the project design, with some major exceptions,
such as data processing and Inanagement. However, the overall
management structure and coordination of the project was not
implemented successfully, and this has raised doubts as to
whether the project "holistically" synthesized activities into an
increased and sustainable institutional capacity for policy anal-
ysis. As an exception, a 1988 mid-term evaluation team found



that project implementation in the provinces -- including man-
agement -- has been successful and highly encouraging.

The project began in April 1984, when grant/loan agreements
were signed and some training activities began late in the year.
The TA team, after a 20 month delay from negotiations, arrived in
January 1986. The Project Steering Committee (PSC), chaired by
the Secretary General of Agriculture, and consisting of the
directors of BOP, CADP, and CAER, the AID Project Manager, and
the Chief of Party of the TA team was to coordinate activities.
But the PSC never formally met. The mid-term evaluation team
determined that the high-ranking Indonesian officials were often

too busy to attend. Decisions were made by informal communica-
tion among members, and coordinated by the TA Chief of Party
(Cop). Moreover, a Policy Analysis Working Group (PAWG),

designed to coordinate and approve special policy studies. met at
the start of the project but not thereafter, leaving this respon-
sibility to the Chief of Party in consultation with the director
of BOP and the AID-Project Manager. In one of the provinces, a
Provincial Steering Committee did work effectively, since ail of
its members were released from their competing responsibilities
by the Governor. In each of the target provinces, a Province
Working Group was implemented, consisting of the head of the
kanwil, Personnel of the Dinas, and representatives of the
Bappeda.

As a result of the failure of the Steering Committee to
steer, responsibilities fell heavily upon the technical assist-
ance team, whose COP had other responsibilities as Senior
Analyst. The multiple responsibility of the team, together with
the absernce of decision documents or other records from the non-
functioning PSC, caused the project to fragment into its compon-
ent activities. The training, policy studies, and data process-
ing/management activities were all executed with positive
results, but apparently were not integrated sufficiently to
institutionalize the planning analysis process.

Training -- the project funded 43 participants in Master's
degree programs in Indonesia but not overseas and 236 partici-
pants from BOP and the agencies for 10 week long short courses.
On-the-job training involved more personnel in several agencies.
In the target provinces of Ujung Pandang, in South Sulawesi,
Semarang in Central Java, and Bengkulu in Southern Samalia, plan-
ning practicums were attended by over 250 personnel from the
kanwils and other planning agencies. The practicums were ra.ed
highly by the participants, and relied on participant input and
suggestions on course planning and development.

Special Policy Studies -- the project funded a series of
these studies on topics of information systems, the coming five-
vyear development pPlan, research priorities, and policy models and
tools. In implementation, the project failed to disseminate the



news of the opportunity for such studies to potentially inter-
ested personnel and agencies outside of the Ministry of Agricul-
ture. They remained too intramural an activity, even though they
did perform a broad range of pertinent studies.

Data Processing and Management -- Initially, the project
targeted most of this assistance at CADP and the National Agri-
cultural Data Base (NADB) . However, increasing financial pres-
sure on the Deptan, changes in computer technology, and the sheer
impracticality of the NADB for the CADP impelled the project to
develop smaller, diversified data bases, using microcomputers, in
the BOP, CAER, and the kanwils. The project purchased 59 micro-
computers with related equipmemt and software for the project.
The technical assistance team provided on-the-job training to
planning personnel for using the machines.

5.0 IMPACTS

The mid-term evaluation of the AP project noted that, as of
April 1988, the project had made some impacts on the planning
process in Indonesia, but, in general, it was still too soon to
know to what extent, if any, the project will affect this
process. It is certainly true tha- the project's training activ-
ities have involved hundreds of participants, that much of the
computer hardwere had not yet arrived, and that manv of the pol-
icy scudies were not vet completed. The evalue¢. ion found no
reason to believe that these activities would not be completed
successfully. They did question whether the implementation of
these activities was managed or coordinated in such a way as to
have a broad and sustainec impact on the Deptan's institutional
capacity for planning and policy analysis.

5.1 Inter-Institutional Impacts

The project evaluators found that the potential for inter-
institutional impacts of the project has been mitigated by poor
communication between the participating agencies. The opportun-
ities for special studies were not properly disseminated outside
of the Deptan, nor was the opportunity for training effectively
communicated within the Deptan. Further, agencies involved in
data collection and processing still maintain a proprietary atti-
tude toward that data. Had other participants in the Ministry's
pPlanning process bezn better informed about AP act:.vities -- such
as training and special studies -- they might have, according to
the evaluators, participated more and enhanced the function of
the BOP as coordinator for agricultural development policy within
the Deptan at the Central as well as regional level.



5.2 Decisionmaker Impacts

Decisionmaker impacts have also been negligible in the cen-
tral agencies because there were never very strong links between
key decisionmakers and the agencies to which the AP project tar-
geted much of its support. Most of these decisionmakers would
have participated in the Project Steering Committee, but since
this committee never met, the project lost an opportunity for
formal and persistent input into the decisionmaking process.

5.3 Capacity-Building Impacts

The project abandoned hopes of developing the Center for
Agricultural Data Processing (CADP) sufficiently to organize the
National Agricultural Database. CADP could never have developed
the required capacity because the agricultural database was
simply too large, and evaluators reported that CADP even had
unused computer capacity at its main facility. The TA team
instead developed a "vertical slice" approach., wusing smaller
databases on microcomputers, with the added hope of linking all
of these networks later.

The project made its greatest strides in developing the
institutional capacity of the province-level agencies. The mid-
term evaluation team reported that coordination among these agen-
cies (which all obey differing lines of authority) has much
improved, and that project proposals developed by these agencies
show increasing sophistication in their analyses.

6.0 LESSONS LEARNED

Consideration of the AP project at this point of its 1life
yields several lessons for future capacity building projects:

. A very large administrative agency will not
easily absorb a research and analysis capacity,
or base its functioning on that analysis. The

Bureau of Planning was essentially an adminis-
trative agency, and not & project or research
oriented department.

o For large, multia-gency capacity building proij-
ects, management and coordinating committees
must function properly if the project wants to
enhance the interdependency cf each agency on
another. In the case of the AP project, the
failure of the Project Steering Committee to
meet weakened any link between improved policy
analysis and decisionmaking agencies.
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If such management ard coordinating committees
do function properly, institutional planning
capacity can be increased and utilized among
several agencies which do not even share the
same administrative authority, as in the case of
the province, Bengkulu, where the Steering Com-
mittee did function. Evaluators noted an
increased use of quantitative anlysis in Beng-
kulus project proposals, and better cooperation
between the Kanwils and regional planning
boards.

Efforts to decentralize policy analysis and
planning capacity can take advantage of changes
in technology. Advances in microcomputers
allowed the project to disseminate data process-
ing and management capability in a way that
could not have been envisioned by the project

paper.

Program evaluators and other personnel in the
Deptan have considered the advantages of a free-
standing policy analysis unit attached directly
to a chief decisionmaking office, such as the
Secretariat of Directorate General for Agricul-
ture. A free-standing policy analysis unit
would be able to evade the bureaucratic inertia
common to line agencies.
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THE NIGER AGRICULTURAL SECTOR DEVELOPMENT GRANT:
SUMMARY CASE STUDY!

1.0 SUMMARY OF PROGRAM AND LESSQNS LEARNED

The Government of Niger had developed a thicket of policy
interventions in its agricultural sector, such as implementing
fixed producer prices for agricultural commodities, maintaining
several large parastatals which manipulated the major food mar-
kets, restricting across-border trade, and so forth. In the
early 1980s, severe drought and a decline in Niger's export mar-
ket undermined Niger's economy and agriculture. =Zffective assis-
tance to Niger's agricultural sector would require the realign-
ment of the GON's agricultural policies toward the more efficient
allocation of scarce resources.

Under the Agricultuarl Sector Levelopment Grant (ASDG),
USAID implemented a program granting the GON $29 million in local
currency upon the condition that a number of predetermined policy
reforms had been accomplished. These preconditions were agreed
to by the GON and USAID. The monies received@ under this grant,
after certification of the policy reforms, were then used to
finance agricultural development activities. The ASDG £further
provided $3 million for technical assistance in implementing the
policy reforms and in administrating the counterpart funds.

The program began in 1984, In 1986, a mid-term evalua-
tion team found that the program had achieved mixed success.
Input subsidies had declined to the level specified by the condi-
tions precedent, but only based upon the Nigerian price of fer-
tilizer (not the world price). The GON was in the process of
transferring the Government Input Supply Agency to farmer-owned
cooperatives, had established a tender and bid system for cereals
marketing, and had partially liberalized cross-border trade,
especially cowpeas.

The Niger ASDG program's experience yields a number of
pertinent lessons including:

o The consensus among the GON, USAID and other
donor agencies on the need for policy reforms
was a necessary condition for the project's
success.

lBa§ed on Block, Steven, Agricultural Policy Reform in Niger:
Agrlcgltural Sector Reform Grant, APAP Staff Paper No. 17, Abt
Associates, Inc., Cambridge, MA, August, 1988.




o The conditionalities of the ASDG for policy
reform were too inflexible in the program's
design; when, in practice, necessary changes
were allowed, the program lost credibility,.

. Because many USAID and other donor-sponscred
projects relied on counterpart funds from the
Sector Grant, the GON was able to use the fate
of these projects to leverage the release of
grant funds even when there was question as to
whether the conditicns precedent had not been
fully met.

L The technical assistance team was not well
integrated with the Department of Agriculture,
and their administrative responsibilities were
too diffused throughout the team: they did not
sufficiently provide for sustainability.

) Policy reform asrograms need to strengthen ties
between policy analysis and decisionmaking.
Moreover, such programs require that adminis-
trative and bureaucratic barriers be removed,
as well as policies reformed.

2.0 PROGRAM BACKGROUND

The Niger Agricultural Sector Development Grant Program
stands out among AID agricultural policy and planning projects by
its strong emphasis on implementing agricultural reforms relative
to its emphasis on building institutional capacity. The ASDG
offered $29 million in grant funding as an incentive for policy
reform, making such reforms a precondition for receiving grant
funds. The program also provided technical assistance in part to
facilitate the policy reform process and in pa-t to facilitate
the administration cf the grant program itself.

Niger urgently needed agricultural sector assistance.
Ninety percent of Niger's 6.7 million inhabitants depend on
either farming or herding for their income; Niger as a whole
depends on agriculture for one-half of its national domestic
income and one-quarter of its foreign exchange. In 1984, a
drought halved the country's agricultural production, while in
previous years world demand for Niger's leading export, uranium,
fell precipitously. The besieged economy began to shrink by 2
percent of GNP annually; the public debt-service ratio climbed to
33 percent, and deficits in balance of payments and national
budget grew 1larger. In agriculture, the current expenditure
budget of the Ministry of Rural Development declined 14 percent,
and its investment budget declined by nearly 60 percent.



Clearly, the Government of Niger's policies were not
singularly responsible for such economic troubles, but the market
distortions and inefficient resource allocations created by some
of its policies had an increasingly high social cocst. The GON
was deeply involved in the agricultural sector when the ASDG was
conceived. The Council of Ministers fixed procducer prices for
agricultural commodities. Three large parastatal organizations
dominated the market for major food crops, operating along the
price guidelines set by the Council of Ministries. These para-
statals periodically undertook official buying campaigns to
stabilize markets around official prices. During these cam-
paigns, parallel market sales at un-official prices were illegal.
Cfficial prices were uniform throughout the country, and there
were restrictions against inter-regional transportation and sales
of cereals. Moreover, cross-border trade was subject to tight,
if poorly enforced, restrictions. In short, USAID found that
Niger's agricultural sector was in serious condition, and that
many of the GON's agricultural policies aggravated rather than
easec the situation.

2.1 Institutional Context

The 1lead Nigerien agency in implementing the grant was
the Ministry of Planning. A secretariat was created in the Min-
istry's National Investment Fund office with a mandate to assist
the Director of the National Investment Fund to coordinate activ-
ities and to brepare necessary reports and documentation related
to the program.

The other Nigerien agency with significant responsibility
for implementing the ASDG was the Ministry of Rural Development.
USAID found that both ministries had talented economic policy
staffs, but that those staffs were stretched thin. Shortly after
approval of the ASDG, the Ministry of Rural Development was split
into two separate agencies, the Ministry of Agriculture and the
Ministry of Animal Resources. Responsibility for implementing
the ASDG fell to the Ministry of Agriculture.

In addition to these ministries, the Council of Minis-
tries, and three large parastatals, Niger's agricultural sector
was populated by a host of smaller parastatal organizations and
publicly-operated credit ang cooperative bodies, many of which
had overlapping responsibilities. These organizations created a
complex and cumbersome public sector presence in the agricultural
sector.



3.0 PROGRAM DESIGYN

The Agricultural Sector Development Grant's overall
objective was to:

... assist the Government of Niger to improve and
maintain a policy environment conducive to a more
efficient resource allocation within the sector and
to provide additional resources to the agriculture
sector in order to maintain existing investment
activities and raises the level of the sector's
absorptive capacity in view of the country's macro-
economic and financial situation. (PAAD, p.13).

Essentially, the ASDG intended to promote agricultural
policy reform through a combination of cash transfers ($29 mil-

lion) and technical assistance ($3 million). The cash transfer
took the form of a grant to be converted into local currency for
disbursement in three tranches. As a condition for receiving

each tranche, the GON Tneeded to have successfully implemented
certain agricultural reforms established by itself and USAID.
These conditions precedent (CP's) were specified in the grant
agreement, and would constitute a sector-wide program of policy
reform. The conditions precedent addressed four policy areas:

° Input supply, subsidies, and input pricing--
CP's mandated the reduction of maximum level
of subsidy or agricultural inputs to 50 per-
cent and then to 25-30 percent.

° Cereals marketing and pricing--including the
abolition of uniform national pricing for
cereals.

° Cross border trade--reducing administrative

and fiscal constraints, particularly affecting
cowpeas and livestock.

° Agricultural credit--including a study and
development of agricultural financial markets.

3.1 Technical Assistance

The Technical Assistance component of the ASDG ($3 mil-
lion) would provide four resident advisors for a total of 8 per-
son-years, and short-term assistance amounting to 40 person-
months. Technical Assistance activities would include seminars,
workshops, in-service training and program evaluation to assist
the GON in implementing the policy reforms of the conditicns

2,



precedent. The TA team would also assist the GON and USAID in
managing the local currency account created by the Grant's funds.
Lastly, they would help establish an economic policy analysis
unit to transfer skills and expertise, and provide for the sus-
tainability of the reform process,

3.2 Program Management

In order to transfer %29 million 1into CFA franes
(Nigerian currency), implement the policy reforms of the condi-
tions precedent, supervise the counterpart fund, and implement
technical assistance, the brogram required very deft management.
The USAID/Niger Agricultural Development Office held overall man-
agement responsibility for the Program. An office in the GON's
Ministry of Rural Development in conjunction with the Ministry of
Planninc oversaw the policy reforms, including the initiation of
special policy studies for planning or evaluation. The Counter-
part Fund Secretariat supervised the monies released in each
tranche for funding further projects.

As always, committees were found at each locus of manage-
ment. A Steering Committee chaired by the AID Agricultural
Development Officer in the USAID office provided technical sup-
port for policy monitoring and evaluation, and approved alloca-
tions of local currencies derived from the grant. The Steering
Committee coordinated activities with the Ministries of Planning
and Rural Development to ensure that the conditions precedent
were met. A Joint Management Committee of officials from several
GON Ministries and USAID approved projects to be funded by the
counterpart fund. Any local currency generated by these projects
was deposited in the National Investment Fund (FNI). These
monies were then used to fund capital outlays or recurrent "host
country" costs of the GON in other donor assisted projects.

4.0 PROGRAM IMPLEMENTATION

4.1 Meeting Conditions Precedent

A mid-term evaluation of the program performed in 1986,
and a review of the ASDG written in 1988, found that the effec-
tiveness of the program's implementation activities was mixed.

GON financial outlays on input subsidies did in fact
decline during the ASDG's first two years, by 45 percent in 1984/
85 and by 17 percent the following vyear. The 1986 evaluation
found that the trend reflected satisfactory progress in policy



reform. Thisg finding, however, was based upon the price of fer-
tilizer imported from Nigeria, where fertilizer was subsidized,
and thus understated the true international price. Subsidy rates
calculated at the international price did not conform with the
conditions precedent.

The GON was also found to have met the criterion regara-
ing transfer of the Input Supply Agency to the cooperative move-
ment, though the 1988 review questioned whether the transfer was
more than a paper transaction. The GON's progress in this direc-
tion included the drafting of a statute for transferring agency
ownership to a farmers' Cooperative, enhancing the management
capacity of the agency, and assessing the agency's financial
position for the near-term.

As of 1986, the Ministry of Agriculture had submitted
proposals to the National Cooperatives Union for the transfer of
the Agency, but as of June 1988, the input distribution was not
effectively in the hands of the cooperative sector.

To reform cereals marketing and pricing, the program
required formation of a tender and bid system to ensure that
cooperatives and private traders could participate in cereals
marketing. By the third tranche, 50 percent of the sales of the
barastatal for cereal crops (OPVN) were to be so0ld by tender and
bid. But the system was undermined by GON administrative or
pPricing policies: less than one-quarter of interested traders
were able to produce the necessary documents in time to partic-
ipate; in the rase of at least one crop, the OPVN had to nullify
its trade officer when the market price fell below the government
maintained producer price. Barriers to entry into the tender and
bid system tended to reinforce the market distortions introduced
by the offical price and benefited only the small number of qual-
ified traders.

Cereals policy reform successfully increased levels of
village stocks, but did not successfully abolish uniform national
cereals pricing. In the latter case, regional price differentials
that had been officially allowed for transportation and trans-
action costs were removed, and fixed prices reigned. Coopera-
tives producing cereals had to absorb any losses, while traders
usually benefited.

Other conditions precedent were to force the liberaliza-
tion of cross border trade, especially for livestock and cowpeas.
The GON did significantly reduce restrictions on cowpee trade,
effectively ending the monopoly of the parastatal, SONARA. While
cowpeas crossed the border, cows did not. The GON maintained its
restrictions on crossborder livestock trade, arguing that Niger
needed to replenish its herd after the prolonged drought.



The GON initiated several studies of agricultural credit
and savings, and produced four preliminary reports on the finan-
cial market infrastructures for agriculture. A workshop was held
for ministrial personnel and donor agencies, The final report
recommended policies to close the National Agricultural Credit
Association, maintain short-term credit for agricultural produc-
tivity projects, and promote village-level savings and credit
cooperatives.

4.2 Management and Use of Counterpart Funds

Despite its mixed record of progress in meeting the con-
ditions precedent, the GON had received three tranches of the
Sector Grant by the time of the 1988 review. The 1986 evaluation
team found the counterpart Fund Secretariat to be poorly managed,
and to have difficulties with even routine administration of fund
activities. Moreover, the secretariat's own operating budget had
swelled to three times the planned amount.

The counterpart fund refers to use for the GON's counter-
part financing obligations for ongoing donor-assisted projects.
The highest priority of the CPF was to fund activities directly
contributing to policy reforms and the funding the recurrent
coats of AID-financed agricultural projects. In general, the
1986 evaluation found that the allocation of CPF support had con-
formed to the priorities set out in the grant agreement. Nearly
70 percent of CPF financing went for recurrent expenditures.
Over 60 percent of CPF disbursements through 1986 were for expen-
ditures of foreign exchange.

Table 1 summarizes the disbursement and expenditures of
counterpart funds to AID and other donor projects.



Table 1. Categories and Status of LC Account Projects,

31 May 1988
(in millions of CFAF)
LCA Amount Percentage
No. Project Title Spent of Total
A, Counterpart for USAID 1,912 31.0
Projects
B. Counterpart for Other 426 6.9
Donor Projects
C. Solely Funded New Projects 1,110 18.0
D. New Components of USAID 2,443 39.6
Projects
E. Fonex/LC Costs of Other 190 3.1
Donor Projects
F. Secretariat Operations 84 1.4
TOTAL 6,165 100%

(a) Totals may not add because of rounding

SOURCE: Secrétariat du Comité de Gestion

4.3 Implementation of Technical Assistance

USAID contracted with a U.S. Title XII University to pro-
vide a four-person TA team. The team included two agricultural
policy specialists, a statistics/computer applications special-
ist, and a development =economist. Interaction between the TaA
team and Nigerien analysts was minimal in the area of agricul-
tural policy, though there was more interaction on the part of
the micro-computer specialist at the Ministry of Agriculture and

the development economist at the Ministry of Plan. The 1986
evaluation team found the lack of Nigerien participation to be a
serious problem. Only the computer specialist had become

involved in his host agency's daily operations, which led to a
high degree of acceptance of his work. However, this involvement
kept the computer specialist from collaborating fully with the
agricultural policy advisor on policy studies.



As regards training, only the computer expert provided
in-service training to his counterparts. The lack of advisor/
counterpart interaction in the other cases largely undermined the
long-range goal of training Nigeriens to enable them to assume
the functions of the TA team after the program's end.

5.0 PROGRAM IMPACTS

The following section considers the impacts of the ASDG
pbrogram on aspects of Niger's institutions and national economy--
balance of payments, central government finance and budgeting,
and stabilization of growth and borrowing.

The ASDG's institutional impacts exist primarily in the
Ministry's improved ability to use micro-computers. There has
been negligible improvement in the in-house capability to under-
take policy analysis, largely because of the Ministry's failure
to supply consistent counterparts for the technical assistants
responsible for economic analysis. Policy analysis studies pro-
duced by the ASDG are performed almost exclusively by the resi-
dent advisors and outside consultants.

The 1986 evaluation found that the ASDG had had a posi-
tive effect on GCN policies and on the USAID/GON policy dialogue.
The 1986 evaluation team based this finding on a Program Document
proposed by the Nigerien Supreme Military Council. This docu-
ment, which was incorporated into a three-year sector plan, was
based on the CPs of the ASDG, as well as on the conditions of the
World Bank and IMF programs (which were in broad agreement with
the conditions of the ASDG). For example, the input subsidy com-
ponent of GON investment budget, which was 10.9 percent in FY84
and 7.3 percent in FY85, was planned at 2.7 percent of the
investmant budget in FY86. In reality, most of the subsidy
reductions affected agricultural implements rather than fertiliz-
ers, most of which werz2 subsidized by donors.

The ASDG contributed only slightly toward financing the
gap between Niger's imports and exports, and easing the balance
of payments; the ASDG did contribute to Niger's foreign exchange
position by assisting with the foreign purchases of on-going
donor-assisted projects (30 percent of CPF financing went to non-
AlD-originated projects). Further, CPF disbursements supported
importation of high-yiell cowpea seeds, and liberalization of
cowpea exports, which increased three-fold in three years (other
factors also contributed to this increase).

The ASDG contributed slightly to easing Niger's budget
deficit. During the period from 1983/4 and 1985/6, ASDG contri-
butions ranged from 5 percent to 10 percent of the total budget
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deficit. Yet, ASDG contributions were significant as a percent-
age of the country's national investment fund. Over the same
period, ASDG contributions were equivalent to 26 percent to 76
percent of Niger's national investment funds.

In 1983, the GON entered into an IMF stabilization pro-
gram in which it agreed to reduce expenditures and foreign
exchange borrowing and to accept specified targets for growth and
inflation. 1IMF disbursements of SDR credits were contingent upon
the GON meeting these targets. The GON also committed itself to
meet a related set of reform criteria under a World Bank Struc-
tural Adjustment Program. The ASDG counterpart funding has con-
tributed to meeting the national investment target established
under the Bank/Fund programs. The GON was expected to generate
financing equivalent to 2.8 percent of GDP. From 1983/4 to
1985/6, ASDG contributions were equivalent to from 12 to 16 per-
cent of that target amount.

6.0 LESSONS LEARNED

This case yields several lessons regarding the design and
implementation of sector development grant programs.

Design Lessons:

. Consensus -- The GON's openess tc policy reform
was essential to the program's undertaking.
Policy reform programs require broad consensus
among host government, AID, and other Donors.
Reform efforts need motivated policy makers and
must not work at cross purposes with other pol-
icymaking agencies.

. Flexibility ~-- The conditionalities for policy
reform were too inflexible (although the time
constraints were flexible). Program designers

need to balance the firmness of the reform with
AID's ability to respond to changing and unfore-
seen circumstances. If such circumstances com-
pel a change where program design offers no
flexibility, then the program looses credibil-
ity.

Implementation Lessons:

. Pressure-Points -- Activities Ffunded by condi-
tional counterpart funds might be held hostage
by the host government to gain a certification
of compliance when compliance has not been fully
met. Program designers should take care that
one project cannot be used against another.
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Politics =-- Policy changes invariably benefit
some interests at the expense of others, and
influencial "losers" may seek to wundermine
reforms. Program designers should identify
potential winners and losers and consider means
of facilitating the reform process by compensat-
ing those hurt by the proposed reforms.

Priorities for counterpart funding =-- most CPF
funding went to projects already in the pipe-
line, where the 1986 evaluation team concluded
these resources could more efficiently be used
to start new projects. Program design could
enhance the efficiency of CPF investment if it
requires periodic evaluations of ten economic
and developmental returns of (PF applications.

Technical Assistance -- The TA team needs to be
well placed and well organized. The ASDG TA
team was not well integrated with the Ministry
of Agriculture. Moreover, administrative
responsibilities were too diffused throughout
the team. The team could have used a full-time
project officer to oversee management issues.

Process -- The program is more effective and
credible when the process rigorously examines
certification of conditions precedent. The 1986
evaluation found that tranches were disbursed
even when there was a question of compliance on
the conditions precedent. Unjustified disburse-
ment undercuts the credibility of policy reform.

Barriers -- Policy reform requires that adminis~
trative and bureaucratic barriers also be
removed or reformed, as well as policy.

Restrictions -- Unlike many USAID projects, the
ASDG did not restrict the geographic origin of
procured commodities. This permitted a more

efficient use of resources, since commodities
could be procured on a least-cost basis.

Decisionmaking -- Programs should strengthen
ties between policy analysis and decisionmaking.
Reforms are more likely to be implemented if
decisionmakers appreciate the analysis and
understand the objective of proposed reforms.

N



AGRICULTURAL PLANNING AND INSTITUTIONAL DEVELOPMENT IN PERU:
SUMMARY CASE STUDY

1.0 SUMMARY OF PROJECT AND FINDINGS

The purpose of this project was to strengthen the Government
of Peru's (GOP) capacity to formulate sound agricultural sector
policies and effectively manage the implementation of those poli-
cies. Project design took an integrated, holistic approach to
policy formulation and management. As stated in the Project
Paper, the agricultural sector's problems were pervasive and the
capacity to analyze policy alternatives to alleviate this situa-
tion extremely limited. Furthermore, the GCP was in transition
from the public sector-oriented policy direction of the military
goverrment prior to 1980, to the more market oriented private
sector approac of the Belaunde government. The need to reestab-
lish agricultural data systems, train personnel, and reorient
policy thinking was critical for the democratically formed
government. Hence, a diverse set of some 13 project activities
was designed for implementation, of which 11 were funded. For
the 11 activities, USAID was to contribute $11,000,000 loan funds
and $4,480,000 grant funds to the project from Food for Peace
Program local currency generations and the GOP was to contribute
counterpart funds of $8,500,000 for total project funding of
$23,980,000 beginning in August, 1983,

The 11 project activities were: (1) creation of an Agricul-
tural Policy Analysis Group (GAPA); (2) support to the Division
of Economic Studies of the Ministry of Economy and Finance; (3)
support to the Agriculture Sector Planning Office (OSPA) in mon-
itoring and evaluation; (4) National Rural Household Survey; (5)
continuous system of area and production statistics; (6) agro-
climatic impact assessment; (7) improved management of the Min-
istry of Agriculture; (8) salary support; (9) strengthening the
management of the National Institute for Agricultural Research;
(10) advanced training; and (11) support for the National Agrar-
ian University.

The project was designed to operate for five years, through
December 31, 1988, but in 1988, was extended for one year to
allow for the continued operation of the advanced training com-
ponent. The Ministry of Agriculture (MOA) was the agency

lBased on Jerrett, Marcia, Agricultural Planning and Institu-

tional Development in Peru, adapted from Schreiner, Dean F. and
Jerry B. Martin, et. al., Evaluation of the Agricultural Policy

and Institutional Development Project, APAP Technical Paper No.
503, Abt Associates Inc., Cambridge, MA, August, 1988.
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responsible for project implementation. Technical assistance was
provided through two contracts and three Participating Agency
Service Agreements.

As a whole, the APID Project was highly successful in gener-
ating policy and program, capacity building and interinstitu-
tional impacts. The findings and lessons which have come out of
this project primarily concern the provision of agricultural pol-
icy analysis support, in particular the institutionalization of
such support. Highlights of these findings include the fol-
lowing:

. A strategy that encourages the institutionaliza-
tion of the process of policy analysis is
stronger than a strategy that calls for institu-.
tionalizing policy analysis in any particular
public or private agency. Emphasis on the
process builds a broader base of institutional
and individual involvement in short- and long-
term policy analysis and implementation, and
hence has more stability, staying power, and
breadth.

. Policy analysis studies provide information on
alternative —courses of action which purely
political decisions on policy may often lack.

. Short-run policies will continue to receive high
priority in a policy analysis unit because of
critical short-run problems faced by the govern-
ment. But long-term policies must also be con-
sidered. If it is difficult for a policy analy-
sis unit to perform this function, given the
immediacy of current policy problems, then a
mechanism for broadening 1its base for doing
long-term policy analysis must be found.

. The role of an agricultural policy anlaysis unit
should be seen as one entity within a system
where dialogue leads to government policvmaking.
Representatives of the public sector must carry
on dialogue with research groups, private organ-
izations, and most importantly, farmers and
other members of society involved in agriculture
and related activities.

. Because of the issues analyzed, some policy
studies may not need to be published, and
others, because of their brevity, may not jus-
tify a publication. Mevertheless, it is impor-
tant for policy analysis staff to publish at



least brief reports on its work to let others,
besides the Minister and close aides, know of
the quality of their work.

2. PROJECT DESIGN

2.1 Administration Arrangements

AID, in formulating the Agricultural Planning and Institu-
tional Development (APID) Project in 1983 identified five prin-
cipal constraints to sound agricultural policy making: 1. Lim-
ited capacity to analyze policy alternatives and to formulate
coherent policy directions: 2. A virtual absence of reliable
information to guide decision making in both the public and pri-
vate agricultural sectors; 3. Public sector management systems
inadequate to identify problems, determine causes, and suggest
remedies; 4. A shortage of well trained and experienced admin-
istrative and technical management talent in the agricultural
sector; and 5. Lack of effective dialogue between the public and
private agricultural sectors.

The APID Project was developed to address these constraints.
Table 1 on the following page, presents the APID activities and

institutions. The APID Project, with 11 different activities
under 4 components, was administered through 4 different institu-
tions and at least 9 departments within those institutions. It

was a highly structured ang very complex project requiring close
management and coordination.

Project coordination was not identified as a separate activ-
ity in the original Project Paper, but was later designed to be a
unit within the Agricultural Sector Planning Oiffice (OSPA). The
Project Coordinator was to report to the Director of OSPA. This
situation changed early in the Project to allow the Project
Coordinator (later called Project Executive Directer) to report
directly to the Vice Minister of Agriculture. The Executive
Director was charged with the approval of annual implementation
plans and budgets and had authority to disburse USAID Project
funds. In practice, the Coordination Unit approved individual
activity expenditures on a day-to-day basis as well. This
arrangement centralized the effective control over all (or almost
all) Project expenditures in the hands of one individual, with
the result that the Coordination Unit became too powerful,
Instead of facilitating project implementation and coordination,
the coordination unit tried to manage and direct components and
activities., Frictions developed betwecn the impleenting agen-
cies and the Coordinating Unit.



3. IMPLEMENTATION OF PROJECT ACTIVITIES

3.1 Component I: Agricultural Policy Analysis Support

3.1.1 Establishment of an Agricultural Policy Analysis Group
(GAPA) in the MOA

This activity was the heart of the policy analysis support
effort. This unit was the principal advisor to the Ministry of
Agriculture in providing quick, responsive economic analysis on
matters of current importance. It also ilentified emerging pol-
icy issues ard arranged the necessary medium-term studies
required to respond to such issues. Although GAPA was primarily
responsibpble for conducting policy studies, 1t did not conduct all
such studies 1itself. wWhere appropriate GAPA drew on other
resources, and worked in a leading role in close cooperation with
other public agencies such, as the National Institute for Agri-
cultural Research and Extension (INIPA), the Ministry of Economy
and Finance (MEF), the Central Bank, the Ministry of Planning,
and others.

There were four main issues surrounding the creation and
implementation of GAPA. They were:

) Conduct of Short- and Medium-Term Studies: GAPA
completed most of its work with direct involve-
ment of its staff, participation of short- and
long-term technical assistance, and with con-
tributions from consultants. The quality of the
work wvaried in contributing information for
immediate policy decisions, yet even when not
used immediately, the analyses became a refer-
ence source. Few studies used sophisticated
econometric methods, but this did not reduce
their utility.

. GAPA's Participation in Policy Dialogue: GAPA
maintained an impressively constant relationship
with the Minister of Agriculture for the purpose
of debating policy issues and strategies, and
through this relationship GAPA gained credibjl-
ity. In preparation for ministerial committee
meetirgs, GAPA Cooperated with numerous other
public and private sector entities. While eval-
uators criticized the level of GAPA's dialogue
with agricultural sector organizations and pro-
ducer groups, GAPA did obtain opinions of these
groups when relevant policy studies were being
completed. Also, dialogue with private economic
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and social research organizations and profes-
sional associates was sporadic, yet construc-
tive. Finally, dialogue with the MEF was recep-
tive, but unharmonious. The absence of 1long-
term strategy for agriculture prevented GAPA and
the MEF from considering joint long-term solu-
tions.

GAPA's Role and Effectiveness in Firefighting
vs. Contributions to Long-term Policies: Quick
assistance to solve critical problems was an
important role for GAPA at all times, and it was
done effectively and provided input to Minis-

terial decisions. It should be noted, however,
that this role of GAPA was not dissociated from
its longer-term work. In fact, thanks to the

studies <ZAPA had under execution and those
already completed, it was possible for GAPA
staff to offer educated opinions for high level
decisions. The Minister's reliance on GAPA's
senior staff was evidenced by his seeking their
opinion, as well as by his charging them with
responsibility for leading Commissions, Commit-
tees, and working groups to address specific
issues. The frequency of meetings with the Min-
ister and working groups increased over time,
and could overtax GAPA staff in the future.

The Institutionalization of a Policy Analysis
Group: Evaluators recommended that the Ffuture
institutional role of GAPA should continue
within the following framework and assumptions:

First, the policy analysis and advising
Process is just one step in a sequence of activ-
ities that include problem identification,
research, analysis of policy alternatives, pol-
icy formulation, policy decisions, and policy
implementation, including adjustment and evalu-
ation.

Second, GAPA should continue developing
strong relations with the rest of the public
sector involved in the policy system, but not to
the point of cancelling out any expected posi-
tive results of its own policy work.

Third, beneficial policy implementation
requires not only well articulated and germane
policies but also a managerial capacity within
the implementing agencies.



In terms of its Ffuture administrative
structure in the MOA, evaluators found that the
continuation of GAPA, structured as a small
highly qualified nucleus of professionals,
depends on the following factors:

- The willingness of the Minister of Agricul-
ture to accept advice from highly-qualified
technical staff and resist the temptation
to have such a group dedicated to develop-
ing arguments solely to advance precon-
ceived political decisions;

—-- The availability of funds to pay profes-
sionals sufficiently to compensate for
"bearing the cost of wrong advice" or a
high opportunity cost;

-- The existence of a mechanism to allow the
functioning of GAPA "close to the Minis-
ter," but not within the administrative
structure of the public sector unless the
salary constraints and admiristrative
limitations were solved;

-- The acceptance of GAPA within the bureauc-
racy particularly among the long-term
career professionals of the Ministry (some
of whom are highly qualified and under-
payed) and see GAPA as "outsiders."

As a means of addressing all these conditions and assump-
tions, evaluators recommended the following changes during the
project extension:

(1) The agricultural policy analysis component of the APID
Project should be extended for sufficient time to attract com-
plementary funding and allow development of a procedure to insti-
tutionalize the process of agricultural planning and policy anal-
ysis.

(2) The GAPA activity should remain as a small team to guar-
antee an effective yet informal group of professionals who play a
role in policy formulation and advising the Minister, but who
also bear the risk of being changed when the Minister changes.
This small group should, as it does now, have the capabilities to
transform information from research findings into policy informa-
tion. In turn, they should orient the research of other groups
in the system through a research institute or group of research
centers with different capabilities.

oL



(3) The highest priority of the APID Project during the
period of extension should be to create a private or quasi-public
Agricultural Policy Research Institute to ensure institutionali-
zation of the process of agricultural planning and policy analy-
sis. Its' task should be the performance of research and analy-
sis on key issues of a sustained strategy for agricultural devel-
opment and policy management.

Activity 2: Support to the Division of Economic Studies in
the MEF: When the APID Project was designed, the Ministry of
Economics and Finance (MEF) already had a functioning policy
analysis unit, the Division of Economic Studies. As a result,
this activity involved no major modifications to existing insti-
tutional arrangements. This activity created and used a produc-
tion/imports model (MOSAP) to analyze the agricultural effects
from alternative scenarios of economic growth. Numerous simula-
tions were prepared and resulting policy options analyzed. Eval-
uators found that as progress and applications continue to be
made in macroeconomic modeling and use of the input-output table,
the number of issues for permanent discussion between GAPA and
MEF will increase.

Activity 3: Support to the Agricultural Sector Planning
Office (0OSPA) 1in Monitoringfénd Evaluation: This activity was
designed to expand a monitoring and evaluation system that
existed in OSPA. This activity was highly successful in imple-
menting Peru's first public sector Project Management System
(PMS). The PMS consisted of four management instruments: the
logical framework, performance networks, monitoring reports, and
evaluation reports. Since then, through training and applica-
tion, the PMS became widely known and accepted, not only 1in the
agricultural sector, but in other sectors as well. About 1300
officials were trained in the use of PMS, whicn was institution-
alized in APID Project activities for planning and budgeting, and
was applied to over 200 plans.

3.2 Component II: Information Support

Activity 4: National Rural Household Survey: The objective
of the National Rural Household Survey was to address the lack of
up-to-date information on the socioceconomic characteristics -
particularly income and employment - of rural households. The
National Statistics Institute (INE) had management responsibility
for the survey, but OSE, GAPA, and OSPA also played significant
roles.

This activity was a major success. The survey was completed
early in the project period and a series of studies was commis-
sioned. The results of the survey and related studies were used



by GAPA in the formulation of policy plans. The evaluators rec-
ommend that the technical committee consider additional uses of
the survey data.

Activity 5: Continuous System of Area and Producticn Sta-
tistics: This activity was designed to build the capacity of the
Sectoral Statistics Office (OSE) of the Ministry of Agriculture
to provide objective, accurate, and timely agricultural statis-
tics. The basic ingredient for building OSE's capacity was the
construction of a cost-effective sampling frame that could be
useful for estimating variables on land use. This activity did
not produce the outputs envisioned: no bulletins on national
crop and livestock production were developed; no survey data were
released, and no statistical abstracts were distributed. & lack
of concensus among experts about methodology prevented this
activity from getting off the ground.

Activity 6: Agroclimatic Impact Assessment: An operational
weather-based management information system was designed to
improve agricultural statistics, economic forecasts, and policy
analysis capability within the MOA. The system was based on
weather analysis and agroclimatic impact assessment technology.
The principal participants in this activity were the National
Meteorological and Hydrological Service (SENAMHI) (the 1lead
i stitution) and the Sectoral Statistics Office (OSE) of the Min-
istry of Agriculture. The National Agrarian University (UNA)
also participated.

This activity produced seven different bulletins on agrocli-
matic impacts and conditions on an ongoing and timely basis, and
each was distributed to a wide and varied user group. The major
beneficiaries of this activity were commercial agricultural pro-
ducers and consumers of fuod crops who benefit fror better policy

decisions during times of crop cshortages and excesses.

3.3 Component III: Management Support

Activity 7: Improving Management of Ministry of Agqricul-
ture: The activity design projected two subactivities for the
improvement of Ministry management of the agricultural public
sector. One subactivity (APID Activity 7.a.) was to identify and
prioritize managerial constraints. This was to be accomplished
by the Committee for Management Improvement (CMI), which was to
be chaired by the Vice Minister as a permanent function of his
office. The Vice Minister was to be supported in his role by a
"permanent assistant for management improvement." The broad man-
date was to improve the Ministry's management and to enhance the
Ministry's Capacity to respond to crises. The second subactivity
(APID Activity 7.b.) was the "Development of a Long-term Person-
nel Management Strategy" to be performed by the Ministry's Office
of Personnel.




The CMI was operative only briefly, and there was not an
Assistant to the Vice Minister to coordinate and direct these
problem solving initiatives. Because of this, the tasks of man-
agemernt improvement evolved in 1987 to be: Improvement in the
Administration of the Ministry of Agriculture - Improvement 1in
the Management of Policies and Programs (Activity 7.a.); and,
Improvement in the Administration of the Ministry of Agriculture
(Activity 7.b.). Therein lies the change in direction of Activ-
ity 7.b. from a personnel strategy orientation to general assist-
ance in the broad area of administration. The recently presented
1988 Plan of Budget and Operations expanded this activity,

Activity 8: Salary Support for the Public Agricultural Sec-
tor: This activity was designed to provide a sufficiently ade-
quate salary which would attract, retain, and motivate qualified
personnel. At the beginning of the project a World Bank Founda-
tion was established in the MEF to support high salaries, but the
Foundation was abolished by the incoming Garcia administration
who opposed supplementing public salaries. Since then, salaries
have been supported ad hoc, and a permanent mechanism to raise
salaries to retain quality staff has still not be found.

Activity 9: Strengthening the Managerial Effectiveness of
the National Institute for Agricultural Research and Extension
{INIPA): It was intended that a technical assistance team would

be financed under this activity to function as an advisory unit
to the Director and Deputy Director of INIPA. The final evalua-
tion team observed the outputs of this activity 15 months after
their apparent implementation. While the development of systems
and procedures had progressed, there were no discernable lasting
results. This was due to the technical assistance being an exter-
nal initiative without the accompanying resources necessary for
implanting management changes. Also, the technical assistance
was attached to the Office of Rationalization (OGR) which was
lowly regarded throughout INIPA.

3.4 Component IV: Human Resource Development Support

Activity 10: Advanced Training: The Project Agreement
defined the following set of outputs for this activity: 1)
Establishment of a Technical Training Division in the MOA. 2)
U.S5. graduate training for four Ph.D.'s and 11 M.S.'s. 3) Full-
time graduate training in Peru for 15§ M.S. degrees and further
graduate credits for 10 additional students. 4) Part-time tech-
nical graduate training for regional personnel - 400 profession-
als completing 2,600 credit hours and 10 earning M.S. degrees.

After four years, these activities have accomplished much,
but many of the programs have not be completed. The accomplish-
ments included: 1) Seventy-one students started M.S. programs in
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Peru with eight discontinuing their program after a time, nine
completing the course work by end of 1987, and one completing the
thesis., 2) Six students were enrolled in M.g, graduate programs

at Chapingo, Mexico, 3) Two MOA staff Wer. in special advanced
training programs. 4) Two MOA staff were approved for degree
completion programs. 5) Numerous staff had been enrolled in

short courses, seminars, and other training programs.

Activity 11: Support of National Agrarian University (UNA) :
This activity Very broadly supported faculty stabilization
(salary support) and development; infrastructure components of
library reference materials, English language laboratory, ang
instrument repair and maintenance; graduate teaching and research
fellowships; ‘ang international institutional linkages. The UNA
was an autonomous institution impleﬁenting a component of the
APID project only peripherally rel.. .g to the Project purpose,
It was tightly managed by APID thrc.:h the Ministry of Agricul-
ture. This meant that not only the budget and administrative
pProcedures of UNA had to be followed, but also those of the MOA .

4. PROJECT IMPACTS
— e PFALTS

As a whole, the APID Project was highly successful in gener-
ating policy and Program capacity building and interinstitutional
impacts. Although the berformance of some activities fell short
of plan and final evaluators saw room for generating more
impacts, especially by strengthening interinstitutional linkages,
the impacts noted below are Very positive.

4.1 Capacity Building Impacts

Capacity building impacts dominated the impacts evidenced by
all types of pProject activities, Some of the capacity building
impacts were interinstitutional as well,

The main outputs of the activity supporting the MEF were:
(1) socioeconomic reports; (2) construction angd utilization of 3
production—imports model; (3) expansion and update of the input-
output model including more activities for the agricultural sec-
tor; and recently (4) Support for the construction of a macroeco-
nomic model (ECOPOL) where the agricultural sector was highly
disaggregated with linkages being built to analyze macroeconomiec
and fiscal policy impacts onp agriculture. Of these intermediate
products, the socioeconomic reports and the broduction-imports

model provided information for 4 more constructive dialogue
between the MOa and the MEF.

X
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The Project Management System (PMS), consisting of its four
management instruments, was unknown in the public sector in Peru
until introduced by the APID in 1984. Since then, though train-
ing and application, the system became widely known and accepted,
not only in the Agricultural Public Sector of Peru, but in other
sectors as well.

The Agroclimatic Impact Assessment activity, highlighted as
a well managed joint effort between the MOA and Ministry of
Defense, greatly improved the capacity of MOA, as well as other
users, to anticipate the impacts of the weather variability on
the agricultural sector. Users of the agroclimatic evaluation
bulletins were varied and included many institutions such as pro-
ducers, producer associations, marketing agencies, researchers,
and news reporters. Distribution was obviously and -usefully
extensive,

Finally, the human resource development support activities,
particularly the advanced training program administered by MOA
and managed by the National Agrian University yielded some pre-
liminary capacity building impacts. First, a permanent Division
of Technical Training was created in the MOA; and second, numer-
ous students were enrolled in various advanced or technical
training programs.

4.2 Policy and Program Impacts

Three APID activities were designed to provide direct sup-
port to agricultural policy analysis while others were designed
to providz indirect support to the policy analysis process.
Indeed, these activities did lead to policy and program impacts
in the agricultural sector, although it was primarily one activ-
ity, the establishment and implementation of the Agricultural
Policy Analysis Group (GAPA), that was responsible for most of
these.

It was clear that GAPA had a major contribution to a number
of policy decisions, including, Strategic Plan for Agriculture
(Causa Agraria), Medium-Term Plan (1986-90) for Agriculture,
Water Use Law, Campesino Communities Law, Program for the Reac-
tivation of Agriculture (PRESA), Fund for the Reactivation of
Agriculture (FRASA), Creation of the National Corporation of Food
Marketing (CONAA), 1987 New Law of the Agricultural Sector, and
The Highlands Development Plan (Plan Sierra).

In general, GAPA offered analysis and advice on policy deci-
sions. GAPA was the responsible unit for preparations and pre-
sentations by the Minister to the Congress and to the President.
The impact of each policy individually was hard, if not impos-
sible, to assess. Nevertheless, these policies contributed to
the growth of the agriculture sector over the past five years.
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4.3 Interinstitutional Impacts

GAPA's work resulted in significant input to legislative
action and dialogue. One of its strategies for effecting this
achievement was to maintain cooperation and dialogue with numer-
ous public and private sector organizations. Evaluators pointed
to the sporadic nature of this contact, especially with the priv-
ate organizations, but it was important to note that even this
sporadic contact was an improvement over past practices and was
successfully constructive in yielding input to policy dialoque.

5. LESSONS LEARNED

The following points summarize the lessons learned by this
ambitious project.

. The success of the APID Project was directly
attributable to the hign quality staff engaged
in implementing key components. But a permanent
solution to recruting, recognizing and compen-
sating superior professional talent continues to
be elusive.

J The placement of technical assistance in a lowly
regarded office, and the provision of technical
assistance as an external initiative without the
accompanying resources necessary for implanting
management changes will vyield no lasting
results.

) GAPA staff and consultants have been a prolific
policy-oriented research unit. However, their
reports were not published in a series and did
not receive wide distribution. This limited the
outreach of the policy analysis unit's published
work to other public sector officials and other
professionals.

o Analysis and formulation of short-run policies
will continue to receive high priority in a unit
like GAPA because of critical short-run problems
faced by the government. But long-term policies
must also be considered.

{1
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The role of a policy analysis group should be
seen as one entity within a system where dia-
logue leads to government policy making. Repre-
sentatives of the public sector must carry on
dialogue with research groups, private organiza-
tions, and most importantly, farmers and other
members of scoiety involved in agriculture and
related actiities.

n
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FORMULATING AGRICULTURAL POLICY IN A
COMPLEX ENVIRONMENT--
THE CASE OF SRI LANKA:
SUMMARY CASE STUDY

1. SUMMARY OF LESSONS LEARNED

In Sri Lanka, numerous ministries, semi-autonomous agencies
and development authorities are concerned with the agricultural
sector. These institutions have narrowly defined areas of influ-
ence, making the analysis, formulation, and implementation of
general policies and programs a difficult exercise. In this
environment, agricultural ministries and related agencies are so
engrossed in the day-to-day problems of implementing their devel-
opment programs that little or no attention is given to the
impact of macroeconomic and sectoral policies. There 1is also
little incentive to engage in policy analysis: rather, attention
is focused on short-term problem solving and on identifying new
projects that have an immediate pay-off.

In 1982, the Government of Sri Lanka (GSL), with the support
of USAID and the Government of the Netherlands, decided on a
comprehensive effort to address these problems. It initiated a
long range policy analysis effort called the National Agricul-
tural, Food and Nutrition Strategy (the Strategy), which was
designed to produce a set of consistent polic:es and programs to
promote the growth of the agricultural sector. It was also
designed to improve the capacity of the government to deal wi‘h
policy issues that cut across the agricultural sector: to promote
interagency linkages; and to bolster interaction between decij-
sionmakers and analysts. The Strategy was successful in many of
these objectives and therefore represents a possible model to be
followed in other countries with similar problems. Limited
assistance in this exercise was provided initially by USAID ang
subsequently by the Netherlands. The total cost of the Strategy
to the foreign donors was approximately $700,000 (USAID--
$500,000; Government of the Netherlands--$200,000). 1In addition.,
the GSL made a contribution to the project in the form of govern-
ment officials' time preparing studies and reports, organizing
and running meetings, and many other activities connected with
the Strategy exercise. While this contribution was mainly in-
kind and, therefore, difficult to estimate, it was at least
$100,000 over the two and one-half year period.

lBased on Jiron, Rolando J. and John Tilney, Formulating Agricul-
tural Policy in a Complex Institutional Environment: The Case of
Sri Lanka, APAP S.aff Paper No. 2, Abt Associates Inc., Cam-
briage, Ma, July 14, 1986.




There are many reasons for the relative success of this
exercise,

The major ones are listed below:

This was a collaborative effort between the
Government of Sri Lanka and the donor community,
The government was interested in rethinking its
agricultural development strategy at the same
time the donor community was looking for some
guidance on future programs and policy direc-
tions,

The aims of the Strategy were highly pragmatic.
From the outset, emphasis was placed on defining
a development strategy which consisted of an
implementable set of policy reforms and develop-
ment objectives endorsed by all principal
actors.

The right ministry was selected to direct the
Strategy. The ministry selected was effectively
at a higher hierarchical level than other minis-
tries, which gave it the authority to lead the
process.

The GSL and the AID Mission also made good
choices about the individuals to manage the
Strategy. The Project Director ran Ffhe GSL's
major economic planning department and was a
recognized figure in government, which meant
that the Strategy would be taken seriously by
senior decisionmakers in participating minis~-
tries. The Technical Director (on the Strategy)
was alsc a senior official and worked full-time,
providing continuity and direction.

Workshops and task forces proved to be extremely
useful vehicles for communication and 1inter-
action. Analysts and decisionmakers rarely work
together in the large complex institutions which
oversee the agricultural sector. In the task
forces and workshops set up as part of the
Strategy, analysts and decisionmakers worked to-
gether to develop policy reform recommendations
and action plans. The workshops also provided a
forum for interchange between key decisionmakers
in different ministries.

The Strategy was product oriented. Each of the
task forces was required to produce a report
outlining policy changes and programmatic
reforms for their subsector. Once the reports
were finished, they were printed and distributed
widely within and outside government.




o A long-term advisor provided by the AID Mission
was used effectively. An important part of his
effectiveness was that he worked with the Tech-
rical Director in the GSL. This allowed him to
be considered a part of the process, rather than
an outsider, and kept him focused on the Strat-
egy itself.

. The Project Director and Technical Director
developed a realistic time frame Ffor the Strat-
egy and then adhered to 1it. Milestones were

also clearly set forth at the beginning which
helped to keep the project on track.

2. BACKGROUND

When the idea of the¢ National Agricultural, Food and Nutri-
tion Strategy was proposed to the Government of Sri Lanka by
USAID, key elements of the GSL were also keenly interested in
assessing the future direction of the agricultural sector. The
country was then approaching self-sufficiency in rice, which had
been a central GSL goal since independence in 1948. The near
attainment of this goal provided the impetus to take a fresh look
at the sector. An equally important factor was that the post-
1977 government sought to reduce the role of the state in the
agricultural sector and increase the private sector's role, but a
consistent implementable strategy to do this had not yet been
formulated. The Strategy was conceived of as the instrument
whereby the numerous ministries concerned with agriculture would
develop a common policy and a unified approach for agricultural
development over the next ten years.

The objectives of the Strategy as formulated by the GSL and
endorsed by USAID were:

J to review the country's nutrition and agricul-
ture situation with a view to understanding the
main obstacles to better nutrition and agricul-
tural growth;

e to examine the development prospects of the
agricultural -ector in order to identify oppor-
tunities for growth and expansion; and

. to define priority policy changes and investment
opportunities.



2.1 The Institutional Context

There are numerous government agencies involved in the agri-
cultural sector, which is an important feature of the Sri Lankan
public sector. These large complex ministries are engaged in
such diverse activities as research, extension, farm management,
processing, marketing and the provision of fertilizer, credit,
water and other inputs.

In addition to their large size and diverse activities,
these ministries are extremely complex institutions. Each min-
istry encompasses a number of different entities, including
state-run corporations, boards, authorities, and departments.
These entities tend (o be semi-autonomous, and some even have
sources of funding separate from the ministry's budget. This
complex institutional structure had, therefore, become a fact of
life in Sri Lanka and represented the institutional context in
which USAID and the Government of Sri Lanka set out to define a
National Agriculture, Food and Nutrition Strategy.

3. PROJECT COORDINATION AND ORGANIZATIONAL STRUCTURE

The selection of the agency to coordinate the Strategy
represented the single most crucial decision for the success of
this project. The AID Mission urged broadening the scope to
include food and nutritional considerations as well as agricul-
ture.

The GSL selected the National Planning Division (NPD) of the
Ministry of Finance and Planning as the coordinating agency for
the Strategy. The U.s. Agency for International Development
endorsed this decision because, while it had little prior experi-
ence working with NPD, it was believed that participating minis-
tries would more likely accept the leadership from the agency
whose approval was needed for new projects and new investments.,
The Ministry of Finance and Planning plays a crucial role in
deciding annual budget allocations and, therefore, has con-
siderable influence over other institutions. The National
Planning Division of the Ministry of Finance and Planning had
little previous experience in implementing donor-funded projects
of this nature, but it did have considerable prior experience in
defining investment priorities, as reflected in the Public
Investment Program it formulates and publishes every year.



3.1 Participating Ministries and Organizational Structure

The Strategy was eventually formulated with the Farticipa-
tion of the following ministries: Ministry of Agricultural
Development and Research (food crops); Ministry of Lands and Land
Development (irrigation); Ministry of Fisheries; Ministry of
Rural Industrial Development (livestock); Ministry of Plantation
Industries (smallholder tea and rubber); Ministry of Coconut
Industries (smallholder coconut); Ministry of Plan Implementation
(food and nutrition); and Ministry of Finance and Planning (over-
all coordination).

The organizational structure of the Strategy was a key
ingredient of its success. It required the active participation
of the implementing ministries. To maximize participation, a
task force was organized within each ministry concerned. The
task force was entrusted with producing the development strategy
of the agricultural sub-sector falling under its purview. Each
task force had an appointed convenor, who in most cases was the
Additional Secretary or a high ranking official appointed by the
Permanent Secretary of the Ministry.

3.2 The Use of Long- and Short-term Technical Assistance

The project design called for one long-term advisor to col-
laborate with the National Planning Division. The core tasks of
the advisor were: (a) to serve as a technical resource for the
task forces; (b) to advise on the utilization of appropriate
quantitative methods to analyze agricultural production con-
straints, marketing, prices and nutritional needs; (c) to assist
the National Planning Division in integrating the results of the
task forces and short-term studies into an overall strategy; and
(d) to provide access to a broad range of policies and program
options and interpret experience in other countries relevant to
Sri Lankan problems and alternatives,

The single most important strategic function performed by
the long-term advisor was to assist each task force in the devel-
opment of the terms of reference for their sub-sector review and
strategy documen-. This activity built uniformity and compati-
bility into the nalytical approach. Development of the analyti-
cal f:.mework for the task forces' reviews also helped establish
the long-term advisor as the essential link between the National
Planning Division and the task force members.

Short-term technical assistance was provided by experts from
the U.S. and other parts of the world. These outside experts
worked on a series of special studies on topics such as rural
credit, agricultural pricing, agricultural research, and the
eéxport potential of rice and selected spice and beverage crops.



A number of short-term advisors came to Sri Lanka to work on
these studies for a period of approximately six weeks each. The

had pulled together background material prior to the advisor's
arrival and worked with the advisor during their in-country
assignments. This proved to be a successful structure for short-
term assistance.

4. IMPLEMENTATION

While there was a general idea of what the Strategy should
consist of, considerable design and bPlanning work was required at
the beginning of the project. With the assistance of an advisor,
the Project Director and Technical Director (both from NPD) were
able to shape the direction of the work.

Under the work plan of the Strategy, each ministry was
responsible for analyzing the appropriate future direction of its
subsector and defining the necessary possibilities for institu-
tional Iestructurings. These different elements were to be
incorporated into a report which was to be published and distrib-
uted widely.

In addition to the analyses of subsectors, the Strategy was
designed to address sector-~wide, inter-ministerial issues,
including agricultural research, agricultural credit, and agri-
cultural pricing. The NPD 1identified studies to pinpoint
improvements in the country's ongoing programs and policies.,

The formulation of the Strategy was scheduled to take place
over a two-year period. At the suggestion of AID, it included a
set of inter-ministerial workshops, as well as task force meet-
ings, preparation of subsector reports, special studies, and the
formulation of action plans and investment programs.

4.1 Preparation of Sub-Sector Reports

It was agreed at the inaugural strategy workshop that the
task forces would present interim reports six months later. 1In
general, these task forces met on a regular basis to frame the
scope of the work and to discuss aspects of it. These meetings
were significant in that they brought together representatives
from the diverse divisions of these large complex ministries to
discuss substantive issues. Within six months, each of the eight
task fecrces were able to produce draft reports which were then
submitted to the National Planning Division (NPD) for review.



Summaries of each of the task force reports then became part
of the Ministry of Finance and Planning Strategy report. This
report outlined the development strategy for the agricultural
sector as a whole and set policy and funding priorities for each
ministry. It was distributed to the donor community at the
yearly Sri Lanka AID group meeting. By placing this document in
the hands of the donor community, the government acknowledged
acceptance of the development objectives and the policy reforms
contained in the report.

4.2 Policy and Programmatic Recommendations

Some of the major substantive recommendations for policy
reforms and programmatic changes are listed below:

. Revise investment priorities. Reduce emphasis
on the largest irrigation development project,
which was absorbing close to fifty percent of
the government's development expenditures, and
accelerate other agricultural production activi-
ties.

. Design programs and projects to reform the rural
credit structure, integrating the formal and
informal channels of credit.

J Change the rice marketing system. Further
reduce the role of the Paddy Marketing Board
(government marketing agency) and promote priv-
ate trade through special credit lines for pro-
duct disposal.

J Establish a Price Policy Monitoring Unit to
énsure that adequate returns are afforded to
domestic producers.

. Finance feasibility studies and detailed sub-
projects for agro-industrial development.
Define price, credit, taxation, and tariff
policies conducive to agroindustrial develop-
ment.

. Privatize the two state sugar factories. Base
sugar production cn a combination of outgrowers
and nucleus estate holdings by the private
sector.

] For irrigation, shift from new facility con-
struction to rehabilitation and finance rehab-
ilitation through user fees.




o Move production and processing of milk from the
state (National Livestock Development Board) to
the private sector.

J Redesign the subsidy scheme for smallholder tea
production to promote infilling rather than
replanting,

. Index the value of food stamp allocations and
link the food Sstamp program to the rice surplus
disposal system.

Each ministry built these recommendations and policy reforms into
their action plans for later implementation.

5. PROJECT IMPACTS AND ACCOMPLISHMENTS

Capacity-building impacts were a major result of the Strat-
€gy. The Strateqgy had a strong impact on the analysts who part-
icipated in its formulation. The Strategy provided them the rare
opportunity to analyze those issues which senior decisionmakers
both within and outside a particular ministry had identified as

being of tantamount importance. The exercise, therefore,
strengthened the analytical abilities of technical officers in
ministries. More importantly, the formation of task forces

brought together the many disparate parts of these ministries and
formed working relationships that had not existed before.

The Strategy also had a strong impact on interinstitutional
interaction. Technical officers working in the different minis-
tries seldom have the opportunity to look beyond their own min-
istry's area of concern. The Strategy's use of task forces and
workshops made this possible and forced analysts to work together
and arrive at a consensus with analysts and decisionmakers in
other ministries.

The presentation of the Strategy also improved the relation-
ship between the donors and line agencies. By helping the
government define the fields, programs, and projects where it
felt the donor resources would do the most good for the country,
the Strategy helped organize the areas of concern and priorities
of both line agencies and the donors' aid program.

The Strategy exercise alss clearly had an im.act on deci-

sionmakers in these ministries. The Strategy forced decision=
makers to take a long-term policy perspective, which for many
reasons is rarely done in this environment, and to take action on
these recommendations.



Impacts on policies and programs may b2 the most important
outcome of the Strategy. 1In the past, donors have sold proiject
ideas to line ministries (those responsible for implementing pol-
icy) that were mainly of interest to the domr. With the Strat-
€gy completed and priority programs and projects identified, it
is now possible to quide donors to projects that fit within GSL
established programmatic priorities.

From its inception, the Strategy directed a lot of attention
to identifying constraints on agricultural sroduction. Because
of the Strategy, it became evident that 1'mited marketing for
certain foodgrains was a major constraint on agricultural produc-
tion. The government then started looking irto ways and means to
support market development. Credit progrars were developed to
facilitate entry of individuals into market.ng activities. The
extension system, which previously had been charged solely with
transmitting production information, was asked to communicate and
deliver information on marketing prospects and other information
that could help farmers make more informed production decisions.

The Strategy also strengthened the id:a that the private
sector should play a larger role in the agricultural sector of
the economy. Although the present government believes in more
private sector participation, the Strategy mi:de evident the areas
where state intervention had not delivered the expected results.
It then became easier for the government to effect desired
changes.

6. CONSTRAINTS AND POSSIBLE RIMEDIES

The Strategy accomplished many of the cojectives it set out
to achieve. Certain constraints were encowntered, however, as
described below.

° Workload management. The coorcinating body
(l.e., The Natijonal Planning Division) experi-
enced a significant increase in responsibilities
and work load because of the Strategy. This
situation can be avoided if potential implemen-
tation bottlenecks at key agencies are identi-
fied at an early stage and steps taken to rein-
force those agencies.

. AID procurement regulation. Unnecessary delays
were experienced because implemen:ing agencies
did not completely understand USAID financial
and procurement regulations. It wculd have been
valuable to set up seminars on USAD regulations
and procurement practices early in the Strategy
exercise for the benefit of local project man-
agers.
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. Project preparation conflicts. In this particu-
lar exercise, some Project preparation activi-
ties were initiated, based on agricultural
research and pricing recommendations made at the
early stages of the Strategy. These tended to
divert the attention of senior managers on the
Strategy and made it more difficult to complete
the exercise. It would have been preferable to
start these project preparation activities after
the Strategy was finished.

7. LESSONS LEARNED

The Strategy has been one of the few successful attempts in
Sri Lanka to overcome the complex, cumbersome institutional
structure and to develop a coordinated set of policies and
investment plans. It is also a rare instance when a critical
examination of existing policies and programs has been made, and
d4 consensus reached about reforms and ~hanges to the existing
system. The most important lessons learned from this project
include the following:

. It exactly matched the perceived needs of the
GSL and was led entirely by the GSL staff;

) The right agency was selected to direct the
Strategy. The Ministry of Finance and Planning
was the only agency with sufficient influence to
direct the many other ministries involved.

. The Project Director and the Technical Director
of the Strategy were responsible for many of the
accomplishments. Their involvement and commit-
ment wvirtually gquaranteed that the Strategy
would be taken seriously by senior decisionmak-
ers in the participating ministries.

. The product-oriented structure of the Strategy
also accounted for its success. Each of the
task forces were required to produce a specific
product or report which recorded their future
direction and policy and programmatic changes.

° A time frame for each part of the Strategy was
also presented and then adhered to, which was an
important factor in ensuring the completion of
the document.

X
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o Workshops proved to be extremely useful vehicles
for communication and helped to reach closure on
the final recommendations.

. The Strategy was a good mechanism by which the
line ministries were drawn into the policy and
program formulation stages, thus mobilizing the
extensive knowledge of those working closely
with the sub-sector and ensuring greater realism
in implementation plans.

o An important aspect of the long-term advisor's
effectiveness was that he worked for the Techni~-
cal Director in NDP. This allowed him to be

considered a part of the process rather than an
outsider and kept him focused on the Strategy
itself.

The Strategy represents a case where an AID Mission was able
to set in motion many agricultural policy changes with relatively
few resources and within a reasonable time frame. The right
choice of implementing agency (National Planning), emphasis on a
participatory formulation approach (task forces), good technical
management (the long-term advisor), and a clear agenda with well
defined landmarks (the study terms of reference), all combined to
make this undertaking a major achievement.



ZAMBIA AGRICULTURAL TRAINING, PLANNING AND INSTITUTIONAL
DEVELOPMENT PROJECT: SUMMARY CASE STUDY

1. SUMMARY OF LESSONS LEARNED

In the late 1970s and early 1980s Zambia, a southern African
nation, experienced severe economic difficulties. The prices for
copper, its major export commodity, fluctuated dramatically but
were generally in a downward trend. The country's major source
of foreign exchange was rapiuly being depleted. At the same
time, political events, notably in Angola, Zaire and Zimbabwe,
increased Zambia's defense expenditures and fueled inflation,
which was increasing dramatically along with unemployment and
underemployment.

The President and senior government officiais recognized the
need for changes in government policies and resource allocation
decisions. They also recognized the importance of the agricul-
tural sector in the rebuilding of the economy. Agriculture had
long been neglected because of the country's emphasis on copper.
In order to make improvements in the agricultural sector the
donor analyses had out:ined a number of steps to be taken. These
included major macroeconomic reforms as well as sectoral reforms,
su~h as increases in producer prices to reflect international
prices, increasing government resource a.location to the sector,
and encouraging greater flows of credit to agriculture by remov-
ing interest rate ceilings on loans to farmers, in addition to
increasing the efficiency of agricultural parastatals.

These were major issues for the Government, of Zambia, which
was ill-equipped to deal with them in the late 1970s. There were
inadequate staff with advanced training in agricultural econom-
ics, economics or public administration, and there was a paucity
of data on the agriculture sector. There was also general lack
of coordination between institutions dealing with the sector.

USAID designed the Zambian Agricultural Training, Planning
and Institutional Development Project (ZATPID) to address these
constraints. The project was designed to provide advanced train-
ing to Zambian officials involved with the agriculture sector; to
provide long- and short-term advisors to assist in data cwllec-
tion and the analysis of complex policy and planning issues and
to work collaboratively with Zzambian officials; and to improve
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the institutional capabilities of the government by improving
various systems and procedures.

The project was approved for an initial three-year interval
with a possible two-year extension. A period of difficult rela-
tions between the U.S. and Zambian governments delayed the proj-
ect's start for two years. The project finally began in the fall
of 1982, and this evaluation took place in February 1986 (at the
end of its first phase). The project was implemented under a
cooperative agreement between Irwa State University and USAID.

There are many findings and lessons which have come out of
this institution-building prcject. The major ones are listed
below:

. Overall, it was believed that the concept of
assisting the GR2Z to strengthen indigenous pol-
icy formulation and planning processes was a
sound use of AID resources, and a necessary com-
plement tr a substantial amount of non-project
assistance, in order to ensure that the latter
resources were well utilized.

J Several of the studies undertaken as part of the
project had resulted in concrete policy changes,
Producer prices had been increased on groundnuts
and the subsidies for renting tractors were
reduced, for example. These policy changes were
widely believed to have positive economic
impacts. Although the policy recommendations of
other studies had not all been implemented,
many, nonetheless, triggered a lively policy
debate (especially the study on agricultural
finance).

) Studies generated from outside political pres-
sure or from the interests of senior government
officials were more likely to result in immedi-
ate impacts than those generated internally from
the Planning Division. A mix of internally-
generated analyses and responses to outside
requests appears to be appropriate. However,
the studies that are initiated within the Plan-
ning Division must be developed collaboratively
with key policymakers and other decisionmakers
in the country.

. The degree to which complex quantitative models
are appropriate for policy formulation in Africa
needs to be carefully considered. The modeling
exercises under this project were disappointing
due to poor assessment of the demand, end uses
and sustainability.



o Long~-term training was a highly successful part
of the project. Nearly all of the candidates
who went on long-term overseas training have
returned to responsible policy and planning
positions in government. Part of this success
resulted because all the trainees were required
to have worked in government for a specified
length of time at a job similar to the one to
which they would return.

. Additional institution-building activities were
also successful. These included the creation of
a library and a computer center, presentation of
workshops and seminars, and improvement of pro-
cedures, such as a consolidated crop forecasting
survey. The latter activities were particularly
important because they stressed the improvement
of management skills of Zambian officials.

2. BACKGROUND: INSTITUTIONAL STRUCTURE FOR AGRICULTURAL
POLICYMAKING AND ANALYSIS

The project was significant becauze it addressed many of the
weaknesses in the agricultural policy and planning process which
areé common to countries throughout Africa and in other developing
regions. The lessons learned and recommendations should, there-
fore, be useful in the design and implementation of similar proj-
ects funded by USAID or other donors.

The apparatus to carry out effective policy analysis and
planning for the agricaltural sector is quite complex, as is the
case in many developing countries. The Ministry of Agriculture
and Water Development (MAWD) plays a central role in agricultural
planning and policy analysis. The Minister of MAWD has broad
jurisdiction over ‘the programs in the agricultural sector and
either makes decisions on those areas in which he has jurisdic-
tion or proposes and promotes policy changes in the Central Com-
mittee and Cabinet, institutions to which he belongs.

The other key actors in the formative and decision stages
concerning the agricultural sector include the Central Committee
of the United National Independence Party (UNIP), which is
charged in the Zambian Constitution with devising policies: the
Cabinet; the Parliament; and the President, who maintains a small
staff of advisors at the State House to review policy recommenda-
tions. The President sits as head of the parallel party and
executive branch structures and is an ex-officio member of Parli-
ament. As such, he plays a major role in these decisionmaking
bodies.
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The ZATPID project focused on improving and strengthening
the institutional capability of the Planning Division of the
Ministry of Agriculture and Water Development (MAWD/PD) because
it was a key analysis group for the Minister and Permanent Secre-
tary of MAWD, who, as described above, play a key role in agri-
cultural policy making. The Planning Division had few staff
trained beyond the B.A. level in agriculture or economics; it had
little up-to-date data and only limited access to computer facil-
ities. Training of staff and improved facilities and equipment
were needed for MAWD/PD in order to make it more effective in the
agricultural policy analysis and planning process.

The project also planned to improve the capacity of the
National Commission for Development Planning (NCDP). This group
had the responsibility for coordinating planning across all sec-
tors of the economy.

3. PROJECT DESIGN

The Zambian Agricultural Training, Planning and Institu-
tional Development (ZATPID) project was designed in early 1980.
Its title describes well the major elements of the project
design. The project was to include long- and short-term training
of host country officials in agricultural economics, statistics,
regional planning, public policy and related disciplines. It was
also to include planning for the agricultural sector; in this
Ccase, a broad definition of planning was applied, which included
policy analysis, resource allocation decisions at the national
level, and investment analysis within the sector. Finally,
institutional development was also to be a major component of the
project. This was to include improvements in management skills,
analytical tools and improved coordination between ministries
dealing with the sector.

The project was designed to undertake a series of studies or
analyses to improve the knowledge and information base and start
to develop a coherent agricultural strategy, to develop appropri-
ate systems and procedures for a strengthened policy formulation
and planning process, and to train host country staff who would
be responsible for agricultural strategy and the execution of
projects.

3.1 Structure of the Project

The basic structure of the project was to form a collabora-
tive relationship between a U.S. university and the Government of
Zambia., The U.S. university would provide long-term technical
advisors to work on the planning and institutional development
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elements of the project and to oversee the selection of staff for
long-term U.S. training. The U.S. university would also support
the field activities and training activities and send short-term
advisors to the field. Operational experts (OPEX) were also to
be used on the project to fill the jobs of Zambian officials,
while they received long-term training in the U.S. .ID's inten-
tion was to select a U.S. university particularly strong in agri-
cultural policy analysis in order to support the policy reform
required in Zambia.

The two long-term advisors were to be located in MAWD and
NCDP, which, as mentioned earlier, were the two major institu-
tions for strategic planning and policy analysis for the agri-
cultural sector. These individuals were to facilitate AID/GRZ
collaboration; oversee the consultants working on short-term
assignments; select candidates for training and monitor their
progress; provide general technical assistance in strategic
planning and policy analysis; and, assist in the selection of
OPEX services.

The project was approved for implementation over a three

year interval with the possible extension for an additional two
years. Iowa State University (ISU) was selected to implement.

4. IMPLEMENTATION

In the summer/fall of 1982, the three initial long-term
advisors arrived in Zambia. The group consisted of a Team Coord-
inator (anthropologist), an agricultural economist, and an econo-
mist. The Team Coordinator was the only tenured faculty member
provided to the project by ISsU. The long-term advisors were
located in MAWD/PD, because of its importance in agricultural
planning and policy analysis. ZATPID also provided both long-
and short-term training to staff at the National Commission for
Development Planning.

The Team Coordinator was responsible fer all administrative
aspects of the project in the field, but did not have final decj-
sionmaking authority. His responsibilities included initiating
and carrying out some of the studies; planning and selecting can-
didates for long-term overseas assignments; coordinating short-
term training; and overseeing some of the establishment of a
library and computer center. The Team Coordinator was able to
establish a good rapport with the Director cf the Planning Divi-
sion as well as effectively carry out these myriad responsibili-
ties.



The project proceeded relatively well. A detailed plan for
long-term training in the U.S. was drawn up and implemented. Work
began on the establishment of a MAWD/PD library and computer cen-
ter, and the upgrading of the CSO data processing unit. Rela-
tions between the Zambians and the advisors gradually strength-
ened.

In 1984 AID conducted an evaluation of the project which
recommended continuation for an additional two years, resulting
in a five year life of project. A major recommendation of this
evaluation was that the 1locus of decision-making shift from a
project director on the ISU campus to a formal Chief of Party in
Zambia. This was in the main implemented with the arrival of the
new Chief of Party, although problems associated with the earlier
arrangement lingered through the time of the 1986 assessment.

A new Chief of Party arrived in July of 1984 and the rest of
the new team in the summer of 1985. The Chief of Party was again
located in MAWD/PD, and overlapped with the Team Coordinator for
one year. Three other analysts were placed in MAWD/PD, as well
as one at the University of Zambia and one at the Central Statis-
tics Office (CSO). The Chief of Party and the advisors continued
the three main thrusts of work under the project: analytical
studies, training, and institution—building. These are each dis-
cussed in more detail below.

4.1 Studies

During the course of the project, the techniral assistance
team worked collaboratively with staff in the Planning Division
on a number of studies and planning efforts, Some of these
studies originated from Members of Parliament or the President,
while others were proposed by staff in the Planning Division or

the technical assistance team.

Topics for studies included: 1)  Groundmet Production and
Marketing in Eastern Provinces: A Market Analysis; 2) Corpo-
ration Assessment of Zambian Integrated Rural Development Pro-
grams; 3) Transport and Regional Pricing Model:; 4) Analysis of
Tractor Hire Rates Charged by Land Development Services; 5) Ter-
tilizer Supply and Distribution: Issues and Constraints; and,
6) Zambian Agricultural Finance Markets: Appraisal of Recent
Performance and Prospects,

While there was considerable unevenness in the quality and
impacts of these studies, it is clear that a number of them
resulted in some tangible policy change, or initiated a lively
debate on the topic which may result in positive changes in years
to come. It is difficult to generalize from such a small group
of studies, but several points need to be emphasized. In the



first place, the studies and activities which were generated from
outside political pressure or from the interests of senior gov-
ernment officials were more likely to result in immediate impacts
thar those generated internally from the Planning Division or
from the TA team by itself. This is because important indivi-
duals were willing and able to mobilize support for the study
results. This does not mean that staff in MAWD/PD or the tech-
nical assistance team should not suggest studies, but rather be-
fore studies are initiated, intensive consultations need to occur
with the senior Ministry and Government officials in order to
solicit interest and direction. Without this, the study runs the
risk of being an academic exercise.

Complex quantitative modelling exercises were performed
almost exclusively by the ISU team. Zambian policymakers tended
not to appreciate the relevance of these models, which as a
result were generally not institutionalized. While such models
may be useful, their complexity should be kept to realistic and
sustainable levels in the local context.

Several of these studies were conducted by short-term advis-
ors. The effectiveness of short-term advisors was inherently
limited by their unfamiliarity with the local situation, and the
fact that they do not remain in the country to follow through on
their recommendations. This situation could have been improved
if the short-term advisors had worked more closely with the Zam-
bian members of the tean.

4.2 Training

Training consisted of formal participant training outside of
Zambia, formal in-service training, such as workshops and semin-
ars, and daily on-the-job training through counterpart relation-
ships.

4.3 Long-term Training

The bulk of the long-term overseas training was in ecoromics
and agricultural economics and took place at Iowa State Univer-
sity. At the time of the assessment ten individuals had returned
from long-term training overseas. Nine of the ten long-term
trainees who returned were still with the institution from which
they departed for training, and all nine of these occupied posi-
tions from which they may affect the policy process.

The major problem encountered with the long-term training
was that although the positions filled by the individuals were
appropriate to permit application of their skills, the structure



and size of their workload often allowed little opportunity for
engaging in medium-to-longer-term analysis work. This was par-
ticularly a problem in MAWD/PD, where the best trained techni-
cians were almost totally taken up by a barrage of daily "fire-
fighting" activities, not the least of which was responding to
requests by the Minister and Permanent Secretary.

4.4 Workshops and Seminars

The second major aspect of training was formal in-service
training such as workshops and seminars. These activities have
been an important part of the project, were considered to be a
very effective institution—building tool by a number of Zambian
and expatriate observers, and need to be continued. Workshops
and seminars were given in such areas as public administration
and agricultural pricing. The workshops have imparted knowledge
on specific subjects, allowed for feedback and participation in
policy and program/project activities, given Zambians at dif-
ferent levels the opportunity to interact, and motivated staff
who were oi.en suffering from low job morale for other reasons,

4.5 On-the-Job Training

The third aspect of training concerns day-to-day job related
activities, in which Zambians have the opportunity to work
Closely with expatriate advisors. This on-the-job counterpart
training had been a problem in ZATPID for a variety of reasons,
with the most serious manifestations of the problem seen in
MAWD/PD.

In the first place, there were simply an insufficient number

of Zambian technicians. There were 23 Zambian staff members at
the headquarters of MAWD/PD, and 17 expatriate advisors at the
time of the assessment. This situation will improve as more

Zambians return from long-term training. At the same time those
staff members who were most productive and highly trained, and
therefore had the most to gain from working closely with expa-
triate advisors, were generally the same people who spent nearly
all their time responding to immediate requests from the Minister
or PS5, attending meetings, writing speeches, and taking trips.
Although this does not reflect the positive project impact that
decisionmakers relied heavily on the Planning Division, it ulti-
mately proved a serious problem for counter-part relatiens hy
modernizing the collaborative aspects of on-the-job training.
This aspect of the project would have beenmore successful had the
expatriates themselves placed greater priority on it,
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5. PROJECT IMPACTS

It is believed that the ZATPID I project did have an impact
on agricultural policy and the policy process. This occurred
both in relation to specific policy changes, and in relation to
longer-term institution-building activities that will assist in
making the Zambian policy process aralytically stronger and more
empirically-based. These impacts are discussed below.

5.1 Capacity-Building Impacts

The major intent of this project was to improve the capacity
of host-country officials to engage in empirically-based agricul-
tural policy analysis and planning. Clearly, the project has had
a positive impact in this area, based upon the successful results
of the long-term training activities, the development of the
library, computer center and data processing in CSO as well as
the increased capacity to identify and analyze important agricul-
tural policy issues for key Zambian decision-makers. These were
determined to be some of the more successful and important
impacts of the project. These were discussed in considerable
detail in the previous chapter and so will not be elaborated on
here.

5.2 Inter-Institutional Coordination

Another positive impact of the project on agricultural pol-
icy, which was somewhat less tangible but equally important, was
its promotion of coordination among Zambian institutions --
largely an unanticipated benefit of the project. Perhaps the most
striking example of this was the collaboration between CSO and
MAWD/PD on an agricultural survey, whereas in the past both
organizations were independently collecting similar data. Addji-
tionally, key individuals from several ministries and institu-
tions had been brcught together regularly in Project Executive
Committee (PEC) meetings, which may provide one of the few oppor-
tunities for regular dialogue among them. While a great deal
more institutional coordination was seen as necessary, project
progress in this direction was encouraging.

5.3 Direct Impact on Decisions, Policies and Programs

A number of direct impacts on policy decision-makers
resulted from the project. As mentioned earlier, it was possible
to confirm that specific studies were, in fact, used by GRZ
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decisionmakers in the policy process. Prime examples were the
groundnut study, the agricultural finance markets study, the
tractor hire study, and the study of integrated rural development
programs. These project outputs (and follow-up activities such
as Cabinet Memoranda) formed the basis of specific policy recomm-
endations, often presented by the Minister of Agriculture to his
colleagues in the Cabinet, or to the Central Committee. In
another example, the Rural Development Studies Bureau (RDSB)
carried out a brief study on the small farm sector under ZATPID
financing. This resulted in a member of the Cabinet sending an
investigation team to the Copperbelt to look into allegations of
land grabbing uncovered by the study.

Some of the above examples have resulted in specific policy
changes, as mentioned earlier, which were widely believed to have

had a favorable economic impact. In other cases, policy recom-
mendations of the studies, after due consideration, were rejected
for political, social, or other reasons. The important point,

however, 1is that the studies did contribute to active debate on
significant policy issues and in Some cases actually resulted 1in
policy changes.




