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Project Evaluation Narrative -- Local Action Guidance and
Implementation (DAI) AID/CM/ta-C-73-41

This is the final evaluation narrative on the subject project.
Technically, the LOP ended August 31, 1978. The reason for
delaying this final evaluation is, essentially, that the
disposition of the final report under the project had been

in question, due to some concern on the part of the regional
bureaus that the original final version of the final report

was incorrect as to some of the facts, and inappropriate in
some of its tone. Therefore, it was determined that the
contractor would prepare a revised version of the final report,
incorporating comments from DS/RAD and from regional bureau
representatives, at no additiomal cost. That final revised
version (referred to as January, 1978 (revised)) has only recently
been received. The contract has been terminated since ‘
August 31, 1978,

This evaluation is being written up as a regular end-of-project
evaluation by the project manager who managed +*he contract/
project since 1977. However, the results of the project have,
in a sense, been informally evaluated in a number of ways,
including in a discussion of a draft policy determination
prepared on the basis of project findings. This discussion
occurred at a meeting of senior A.I.D. staff at the Policy
Discussion Group in November, 1978. The revised version of

the draft policy determination is still under consideration.
The initial quantitative methodology was independently evaluated
by a contractor, Professor Jere Behrman.in 1978,

The essential purpose of the Local Action Guidance and Implementa-
tion project was to assist A.I.D. in understanding how more
successfully to work with the rural poor, following the then-new
New Directions Policy guidelines, based on the Congressional
Mandate. The project included work by a number of contractors,

of which the major contractor was Development Alternatives, Incor-
porated. Under its contract AID/CM/ta-C-73-41, DAI was asked to
carry out a study of small-farmer-oriented development projects

in two regions, to attempt to determine the relationship of
participation and local action to project success. This phase

of the project resulted in the report, Strategies for Small

Farmer Development (1975), which has received wide circulation,
and which has since become something of a landmark in the field.

Based on the conclusions of the Strategies report, DAI was
asked to assist the Agency in applying its '"process' approach
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to project design in a number of projects, some of which were
funded under the subject contract and pProject, and some of which
were funded throygh mission programs.* This led to the design

of 12 projects. 0On the basis of these design experiences,

DAI was asked to prepare a final report on the project, indicating
what had been learned about local action and process design
throughout the life of the project. It is this final report,

The "New Directions" Mandate: Studies in Project Design,

Approval and lmplementation, Wwith tK9~aE§9mpany1ng annexes or
manuals on project design for the field, which constitutes
the final report under this project. The final report was
submitted in January, 1978,

The findings of this project, and their implications for A.I.D.
practice, are incorporated in the attached briefing paper,
written by the A.I.D. project manager,

Overall, this project has been extremely successful. While the
initial findings reflected in the §E£g§ggies report were first
regarded as controversial, and while some questions were

raised at the time of its submission about the appropriateness
of the quantitative methodology used, these questions were
answered through an independent_evalgation, and the study is
now accepted as an important work in the rural development

field.

The twelve projects which were designed using the process
approach, some of which were funded under this project, are
either still in the pre~implementation phase, or early in
implementation. Two of them -- Zaire, North Shaba and Upper
Volta, Strengthening Women's Roles in Development, are
currently being evaluated. Eleven of the 12 projects were
eventually approved by AID/Washington, although as the final
report demonstrates, in many instances there were considerable
problems in adapting the project designs to the then-current
approval system, or the approval system to the designs,

Thus, in one sense, the major outputs\of this project are

two significantly important reports and eleven field development
projects. The work done by DAI under this project has also,

to a significant degree, altered the way in which A.I.D. views
project design, and the doing of rural development projects
generally,

In terms of inputs, these are primarily evaluabie in terms of the
quality of the consultants which vAI involved in the project.

*See attached table for project breakdown.
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By and large. they were senicr DAIX staff, and remained with

the project throughout its 1ife. Although there were problems,
from time to time, with availability of senior staff, and with
timeliness of reports, the contractor's performance overall was
from satisfactory to excellent. Although some of the findings
incorporated in the final report were regarded as controversial,
they stimulated considerable discussion, and it also appears

that the findings were in many ways important and correct. Since
the report was written, the new policy of increased decentraliza-
tion for project approval to the field has been based, in part,
on some of the report's conclusions.

The final report is currently being reproduced. It should,

in the view of DS/RAD, receive wide distribution to the field,
through the regional bureaus. Equally, there should be similar
wide distribution of the two manuals which were prepared to

the field. However, at this time it is unclear whether this

will occur or not. There is still some feeling on the part

of PPC that the manuals may not be distributed in such a way

as to imply that they constitute Agency policy on project design.
Hopefully, this matter will soon be resolved.
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INTRODUCTION

The Local Action Guidance and Implementation Project,
carried out under Contract AID/CM/ta-C-73-41 by Development
Alternatives, Incorporated, (DAI), was developed to help the
Agency to improve the design and implementation of projects to
assist the rural poor, and especially small farmers. DAI's
work under the project was done in two phases, each phase
resulting in a final report. The first phase, whose finding

are summarized in Strategies for Small Farmer Development (May,

1975) (hereinafter, Strategies), involved a detailed examination
of 36 rural development projects sponsored by various insti-
tutions operating in 11 African and Latin American countries.
The primary findings of the study are that to maximize the
chances of project success, the smal}”farmer should be involved
in the decision-making process and should also be persuaded to
make a resource commitment to the project. Thé study also
includes the elﬁcidation of a process approach to project
development and implementation which le;ds to the requisite
involvement and resource commitment on the part of small
farmers.

In the second phase of the project, DAI was asked'to
operationalize the process approach to rural development by
cesigning 12 projects for AID missions. The Agency also asked

the contractor to evaluate its experience in using the process
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approach in terms of AID's review and approval system and to
indicate difficulties encountered by projects which were based
on this approach. The findings of this second phase are presented

in The 'New Directions' Mandate: Studies in Project Desian,

Approval and Implementation (January, 1978) (hereinafter,

'New Directions'). The major findings and recommendations of

this study include a description of using the process approach
in the field teo encourage local action and self-sustained rural
development; conclusions concerning how projects designed in
this way, and with this end in view must have a quasi-experi-
mental basis; how this presents problems for approval and
implementation given the Agency's current emphasis on "stringent"
cost-benefit analysis, pre-planning, and up-front expenditure;
how the apparent disjunctions between AID's goal of reaching
the rural poor and its preoject design, approval and implementa-
tion system might be reduced; and implications for project
evaluation.

These two studies raise a number of issues which are cru-
cial in terms of the Agency's New Directions Policy. Although
based on a restricted sample, the second study gives some of the
most current evidence available on AID's performance in opera-
tionalizing this policy and fulfilling the Congressional Mandate.
The studies also provide considerable information on the basis
of which AID's capacity to respond to the needs of the rural

poor in the context of self-sustaining development can be improved.



STRATEGIES FOR SMALL FARMER DEVELOPMENT

Major Empirical Findings:

Based on a detailed examination of 36 rural development
projects sponsored by various donor and national institutions,
and on field visits to 81 sites in 11 African and Latin American
countries, this study concluded that there are two primary deter-
minants of project success:

-- involvement of small farmers themselves in the

decision-making process;

-- commitment by the farmers of their own resources.

These two factors together constitute local action. ‘When

the 36 projects were scored on the basis of four distinct
components of success,l local action accounted for nearly 50
percent of the differences in project success scores.

The study showed that local action significantly increased
as a result of the following factors:

-- an effective two-way communication between small
farmers and project staff;

-= functioning local organizations controlled in large
part by small farmers themselves; and

-~ crop-specific (as distinct from general) extension ad~
vice offered.

Analysis of the components of local action indicated that

small farmers will become involved in development projects if

l. Components were a) the project's income to cost ratio;

b) the acqulslulon of agricultural knowledge by small farmers;
c) the increase in self-help capabilities as a result of project
activities; d) the chances of project benefits to small farmers
becoming self-sustaining. Considerable discussion of the
adecuacy and appropriateness of these components as derlnlng
success has taken place since the report was submitted in 1975.
For the most inclusive review, see Prof. Jere Behrman, A
Critical Evaluation of Quantitative Multivariate Andlvsis in
Strategies for Small Farmer Development, September 1977.
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presented with the opportunity fcr meaningful cooperation --
sharing in decision-making responsibility, testing new techniques,
and spreading new knowledge as paraprofessionals. Further,

srall farmers committed more resources, proportionately, than

did larger, wealthier farmers. Literacy, land tenure and
involvement in decision-making were positive influences on re-

source commitment. The size of subsidy for new practices and

the provision of social services in early prcject stages

both appeared to have a negative effect on resource ccmmitment.

Wit:: regard to the adoption of new technologies, the study
indicated that small farmers will take advantage of good ideas
when these are defined to allow for constraints relevant to
the farmers -- the risk involved and the farmers' assessment
of the costs of taking that risk.

DAI concluded that the policy implications of these findings

were strzightforward: '

-- every e¢ffort should be made to foster small farmer
involvement &end resource commitments to projects in
the early phases;

-- the smal’ farmer's invclvement should complement
(and ultimately replace) the work of the project's
outside staff;

-- small farmers' resource commitments (labor and cash)

should complement (and ultimately render unnecessary)
resources from outside sources.

The Process Approach to Rural Develcpment Project LCesign:

The Strategies study concluded that %‘he mos:t successful

projects were either those that started by acquiring a knowledge
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of the local area prior to initiation or those that structured

the project on the basis of a simple idea -- based in tu.,n

on an assessment of small farmers' needs -- and developed this
knowledge tase during the initial project stages. This con-
clusicn led to several assertions concerning the data requirements
for project design using a process approach (quasi-experimental
design):

-- data on existing agricultural production practices.
ard socio-cultural patterns in the area are needed
to determine what behavior changes may be required
for a prcject to achieve its objectives and how
these changes may be encouraged;

-~ data on the irncome, land and power structures of
the local erea and existing local organizational
capabilities are needed to determine if special
means are required to reach small farmers and the
most effective mechanisms for doing so; and

-~ data are nceded cn the capability of local institutions
to provide tBe project components deemed necessary
for success.

These data requirements are then to be mcdified and supplemented
in the first stages of project implementation.
The first requirement of an implementation process,

according to the Strategies study, is the recognition that re-

visions in project design are desirable and constitute cttempts

to_improve overall success ard not proof of design inadequacy.

A necessary input into the revision of EFroject activities is a
two-way communications system which allows project staff to

obtain feedback from small farmers on basic directions and cperations

2. Under contract AID/CM/ta-C-1323, DAI is currently carrying
out & study on Alternative Local Organizational Strategies %o
Involve the Rural Poor in Development insseven countries.
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This system should be designed into the project and initiated
in the implementation phase. It should provide monitoring,
evaluation and diagnostic functions to improve project perfor-
mance.3 It is particularly vital to gain a clear understanding
of who (i.e., large or small farmers) is receiving project
benefits. This can be accomplished through the development and
use of an iﬁdicator system with low-level project staff and par-
ticipants themselves as primary data sources. Such systems should
be customized for each project, and should be cooperatively
designed by project staff, participants and professional infor-
mation and evaluation specialists.

An additional special concern in implementation should
be how to make project benefits self-sustaining after outside
staff and funding have been withdrawn. The study indicated that
while many projects deliver income benefits as long as subsidies
continue, few are operated in such a manner that, over time,
participants can assume payment for essential services from their
earnings. This in turn indicates that training programs are
required which gradually substitute local participants. as are
self-taxing mechanisms to recover essential expenses.

Finally, the study found that development projects receiving
funds over one million dollars scored poorly on success, local

action, and self-sufficiency. Major problems elucidated included:

3. Under contract AID/CM/otr-C-1383 w.o. 20, DAI has just completed
a study on Rural Development Information Systems (april, 1978) for
DS/RAD.
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-- a time const ralnt caused beth by a need on the part
of the donor agencies to commit large sums of money
and to show guick results;

-- a xnowledge constraint, orginating from the belief of
foreign and host country government staff members that
small farmers have little to offer to project design
and implementation. The study found that small farmers
can be a basic data source on local constraints, behavior
and risk;

-~ an assumption in project design that small farmers will
change their behavior without an assessment of what
changes (in terms of involvement and resource commitment)
are required on their part if the project is to achieve
its objectives, and of how these changes might best be
realized;

-- the use of restrictive benefits measures such as cost-
benefit ratios or repayment rates which narrow the focus
of the project, instead of applying measures such as
the increase in self-help capacity, the acquisition of
agricultural knowledge, and progress toward making
benefits independent of outside assistance.

General Conclusion:

"Getting the benefits of development to the small rural
producer in a manner which can become self-sustaining

will require fundamental changes in the project identifica-
tion, design and implementation procedures of AID and
other external assistance agenc1es. Projects have failed
frequently in the past because of mistaken conceptions

or inadequate information on the small farmer's prlor1t4es
and the alternative mechanisms by which they might be
realized. Regrettably, these are not things an outsider
can uncover in the short time frame during which external
assistance projects are usually generated. It calls

for a detailed knowledge of the thinking processes and
behav10r of the small farmer and it requires the small
farmer's trust; these things take time to develop.

In recognition of the time, knowledge and procedural
constraints under which large donor agencies operate, we
offer several possible approaches that are consistent with
the process outlined. One possibility weculd be to take



-6-

an 'organic' approach to project development. This
would involve identifying a very simple activity that
would clearly be of assistance to small farmers.

The first year or two of the project ... would be

used to determine what might further be done to involve
and benefit the small farmer. Althouah the approach
calls for individual attention to the needs of each
local area (to insure that relevant local constraints to
the adoption of new technology are overcome), it does
not prevent national or regional programs from being
developed and implemented . .

A second possibility is to assume that large donor
agencies, because of constraints imposed by operating
procedures and external pressures, are unable to be
effective directly in the design and implementation of
projects in accordance with the patterns suggested bv
our findings. This would suggest that the attention

of the donor agencies might better be focused on
identifying or creating and supporting small institutions
operating in developing countries that are in a better
position to follow the process . . . outlined, and

in so doing, operate as intermediaries for the large
donors. It may be that this will require as dramatic

a change in the operations of the large donor agencies
as would be necessaﬁy for them to follow the process ...
outlined directly.”

THE 'NEW DIRECTIONS' MANDATE: STUDIES IN PROJECT DESIGMN, APPROVAL
IMPLEMENTATION

Major Empirical Findings:

Based.on DAI's experience under the project in designing
12 rural develepmont projects in Africa, Latin America and
the Near East, this report summarizes the histcry of those
projects from inception through approval and, in two instances,
through the beginning of implementation. It highlights the

contractor's experiences in this context, but also attempts

4. Strategies for Small Farmer Development: An Empirical Study
of Rural Develooment Projects, Executive Summary, Development
alternatives Incorporated, May, 1975.
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to trace other inputs into the design and approval process,

and to distinguish among those projects in which there was
continuity in the application of the process approach from those
in which there was not.

In essence, the report outlines, by means of project
histories, the contractnr's somewhat idiosyncratic experience
with project design in the AID context. While admitting that
the sample of projects is-small, an attempt is made to draw
broader conclusions about the AID project system and the ways
in which it is challenged by the process approach in particular,
and the New Directions concerns in general.

The study concludes that, while there is distinct variation
between and among regional bureaus, projects designed with
participatory, "bottom-up", quasi-experimental approaches clearly
in mind tend to encounter a range of difficulties in approval
and implementation. More specificially, concerns are expressed
abbut the appropriateness of the "adequate planning reguirement"
of the FAA (Section 611(A.)(l.)) for rural development projects
designed to include and foster participation; the relevance
of environmental assessment and its timing in the design-
approval process; the need for more effective evaluation in the
context of changes in the locus of responsibility for project
approval; the trade-offs between intensive AID/W project review
and approval and a more flexible approach which would devolve

considerable authority in this area to the field; the problem
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of continuity in staffing of projects both by AID direct-hire
and contract personnel; and, finally, the question of attention
to implementation and typical problems encountered in the
implementation phase.

Project Design Process:

Overail, 2 major contention of the study is that con=-
tinuity in personnel and approach to design is very important
both for project content and for project approval. Especially
significant is the involvement throughout the -process of a
variety of host government officials who are consistently
kept abreast of changes in.the design and their implications
for implementation.

As to key involvement within AID, the study stresses the
importance of involvement from the outset bv key mission
personnel, and the significance of the quality of interaction
between these practitioners and managers, the contract design
team, and key AID/W backup personnel.

The report goes on to deal further with questions of data
collection and monitoring and evaluation systems, and explores
in some detail the nature and implications of a "quasi-
experimental" approach to project design. The case is made for
flexibility in determining and testing inputs serially, dropping
those which do not appear either appropriate or significant,
ard adding'others which increasingly refined data indicate are

more appropriate to the needs of the target population. This
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section of the report is of particular interest in terms of its
implications for costing and disbursement, and for standard
cost-benefit analysis as usually applied in AID's design and
approval system.

The Proiject Apvroval Process:

After discussing in saome detail the history and evolution
of each of the 12 project designs, the report turns to the
description of the AID approval process, highlighting the
Africa Bureau, under whose aegis 8 of the 12 projects were
developed. Contrasts aré_drawn between Africa and Latin
America bureau procedures, emphasizing differences in packaging
and osténsible differences in available guidance on the
"adequate planning" requirement, and in the project review
and approval process itself. The conclusion is that LA
projects are more efficiently dealt with than are AFR projects,
but also that in general--including NE as well--a dispropor-
tionate amount of AID/W staff time is allocated to the review
and approval process, especially given -the evidence from the
12 projects that very little was changed between submission
and approval, despite the long time period (average 10 months)
which elapsed for the AFR and NE projects and the number of
review meetings that were held.

Several more detailed assertions are made about problems
encountered by process-designed projects in the review and

approval system which are used as the backdrop for recommen-
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dations about changes which could improve that system. These
deal most particularly with changes in the authorization process,
devolving greater authority to mission directors for appr.val

of projects up to 2 million dollars, whose progress would then
be assessed after two years by specialist evaluation teams from
AID/W. Recommendations are also put forward which address
apparent disjunctions between Congressional expectations and

the Agency's ability to meet them, and the Congressional
notification process.

Project Implementation:

While only two of the 12 projects under review had reached
the implementation phase by the time the report was prepared
(January, 1978), one was being implemented by the contractor,
and was experiencing considerable difficulty. The report
examines what is now happening to the North Shaba project in
Zaire, and puts forward some basic generalizations concerning
project implementation, especially for projects designed with
the process approach, and which emphasize a collaborative
approach to project implementation. A variety of issues are
raised which have implications for AID's system of procurement,
again for "adequate planning", and for the relationship between
the contract team and host government personnel. A number
of assertions are made about the Agency's present reward
system and policy-making, both of which are seen as geared

toward increased emphasis on up-£front decision-making about
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project design, and away fraom the creation of incentives for

constructive and innovative project implementation.
"AID currently has no sustained capability to
measure the development impact of the projects it
supports, either in absolute terms or relative
to the level of funds expended. It is in this
domain that the Agency's capacities must be
strengthened if the existing incentive system is
to be effectively transformed. AID professionals
will respond positively, it is argued here, to
measures that create incentives for quality of
project performance as opposed to promise. The
state of the art in project evaluation work is
sufficiently advanced for the Agency to move

toward rigorous, systematic assessments of
implementation efforts and their results."

This conclusion, while going somewhat beyond the scope of the
12 projects analyzed in the study, is an important one. It
underscores some questions which have already begun to arise in
connection with the Agency's attempt to conform to the require-
ments embodied in Sectien 102(d). That is, given the report's
assertion that, as a development donor, we cannot presently
effeétively assess our own perfcrmance in delivering benefits
to the rural poor at the project level, there is little reason
to assume that we can do a more effective job of evaluating or
assessing the intent and performance of recipient countries in
delivering such benefits at a more global level. This is all

the mcre true if we accept a basic premise of the 'New Directions'

report, namely "that what is perhaps most wrong with the con-
ventional (AID) approach to rural development is that it "assumes
that solutions to the problems of the rural poor are known, and

that projects are vehicles for applying them."
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General Conclusions:

The study concludes that:
"While lively debate over how to implement the
‘New Directions' mandate is both understandable and
praiseworthy, there is little to be gained from
staging such debate in the midst of the review of
individual project proposals. . . . The time and
energy AID expends in project reviews reflect an
understandable, if misguided, attempted to meet the
unrealistic demands posed by Congress.
The most obvious manifestation of this problem is
the occurrence of unconscionably long delays between
submission of projects for review, and final
Washington approval."
It asserts that in those bureaus where these delays occurred
most frequently, they were in large measure the result of
-- unclear chains of command;
-- uncertainty about procedures and requirements;

-- arbitrary and discretionary decision criteria.

But it emphasizes that the crux of the problem is that even
given the delay, "AID/W has shown itself unable to improve
project quality during the review and approval process.“

"Among the 12 projects studied. . .neither the rapid arrival

of four projects (which serious assessment could have found
wanting in many respects), nor the long delays in approval of
the other eight improved the gquality of the design. In only one
instance was a major substance change made in the field sub-
mission during the final review." 1In that instance, in fact,

the design was essentially scrapped.
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The study goes on to conclude that the field missions are
best placed to assess local needs and to design projects that
meet them as well as fulfilling the intentions of the Congress
and fitting host country development priorities, and suggests
devolution‘of considerable approval authority to the field.
After further discussion of Congressional restrictions and
expectations, the study recommends a restructuring of AID's
priorities and incentives toward actual implementation of
development projects. It asserts that this calls for
"substituting a 'development benefits delivered' incentive for
the current ‘'funds obligated' incentive, and that in part this
can be accomplished by establishing a central office to perform

cross-project evaluation of development impact."

While it may be the case that better, more professional
evaluation is desirable in thes Agency, this conclusion of the

"ttew Directions' study misses an essential point. The primary

basis for the current "funds obligated" incentive in AID
results directly from the present constraints on the Agency

to apprise the Congress, well in advance of any implementation,
of exactly what projects we propose.to carry out, exactly how
much they will cost, and exactly what they will accomplish

before the Congress will appropriate the funds. Thus, we
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are forced to adopt a "blue-~print" approach which emphasizes
up-front and fairly stringent design requirements and invest-
ments, and which tends to de-emphasize implementation consi-
derations.
AID must persuade the Congress to decycle our budget from
the Congressional appropriations calendar if there is to be
real hope for a change to a "benefits-delivered" approach.
The Congress must be persuaded to accept a budget system under
which large blocks of funds are allocated for regional and
country programming for subsequent incremental funding of
projects, and to wait either for post-audit data to assure our
accountability or until a reasonable point in the project-ized
development or implementation process to learn further details
of how the money is to be divided up and spent in a project mode.
I1f these two things can be done, then there is a good chance

that DAI's assertion that AID professionals will respond

positively to an approach which stresses benefits-~delivered

and constructive and creative Project implementation will

prove correct. But if this does not occur, there is essentially
RO way out of the present insistence on up-front planning, and
attempts at convincing "blue-printing" if the Agency is to
conform to the Congressional strictures under which it legally
must operate. Simply deleting Section 611 (a) (1) from the Faa
will not accomplish this since the entire appropriation Drocess
now militates against an incremental, evoluticnary, cguasi-

experimental process approach to develobpment.
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ISSUES

A number of the points made in the Strategies report were

not new, even in 1975 when the report was submitted. Rather,
they are points which grew out of the experience of the develop-
ment community with "trickle-down" approaches, and which had
considerable currency among Agency practitioners as well as
other concerned development experts.5 However, the Strategies
study did attempt to test a number of these consensually \;}
agreed upon points and to summarize tRke findings derived
through quantitative analysis of the 36 cases examined. Partly
as a result of concerns within AID about the adequacy of the
guantitative methodology applied, the report has only just been
accepted by the Agency {(March, 1978).

Aside from the methodological concerns, the findings of
the Strategies study are threatggipg to a number of AID
personnel insofar as the reébrt argues strongly for a parti-
cipation-based or quasi~experimental approach &o project design
and implementation. Further, it is thfeatening insofar as it
places considerable stress on the necessity to arrive at an
understanding of evolving technological solutions that emerge

from the project design and implementation process itself. That

5. Seg, inter al;a, Owens, Edgar and Robert Shaw, Development
Reconsidered (Lexington, Massachussetts: DC Heath ané Co.) 1972.
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is, it urges AID practitioners to take the risk of ad@@tting
that not all agricultural technologies are known, and to try
to develop and test them in trying circumstances. It thus
brings into question, among other things, the contention that
there are, already known in the U.S. or elsewhere, technolo-
gical practices and extension methodologies which are appro-
priate to virtually all development situations.

Further, an impg{tag;wggnclusion of the study is that
an early emphasis on social services inputs--those which are
now referred to as inputs to meet Basig(Hgmgpryggés——mgx in
fact be counterprcductive for self-sustaining development
defined in terms of equitable increases in income to small
producers. This conclusion is a significant one, and should
be further examined in light of AID's shifting its emphasis from
food production and f£ood self-sufficiency to an emphasis which
stresses BHN. The key question which remains to be answered
in the development community, including AID, is whether and
how income-producing and social service inputs can effectively
be integrated into the project planning and implementation
process.

Perhaps even more controversial is the matter of commit-

ment of resources. Again, it is a significant conclusion of

6. DS/RAD Draft Administration and Organization of
Integrated Rural Develorment PID.
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the study that local action~~defined as participation of
decision-making and commitment of resources in the form of
savings or labor--is diacritical to self-sustaining develop-
ment among the rural poor. The implications of this con-
clusion are far- reaching, as the report indicates. That is,

if the conclusion is correct, emphasis on "high-impact" or
"action" projects in which relatively large amounts of money
are programmed for inputs and services delivery, and in which
institutional structures are designed to channel these resources
éggg to the pcor, is inappropriate to self-sustaining develop-
Wment. Rather, an approach which may cost less up-front, and
which may take longer to institutionalize among the target
population, is to be preferred if the study's conclusions about
pProject success are accepted. This, in turn, has important
implications for the way in which AID ang other major dorors
presently do business. Further, it runs counter to the argu-
ment made in the Brookings study, among others, that what is
most appropriate and feasible for such denors is increased

7

wholesaling of funds to developing countries.

While the Strategies study is neither all-inclusive nor

perfectly argued, it is one of a handful of studies which pro-~
vide well-documented, analytical evidence that the "bottom-up"
approach to development does work. The breadth of the data
base iswugusual, and adds to the study's persuasiveness.

Careful atten<ion to the Study should force AID and other major

—_—
7. Interim Report: An Assessment of Development Assistance
Strategies (Washington, D.C.:The Brookings Institution) Oct. 6,

187
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dcnors to examine their priorities and their practice in attempt-
ing to meet the needs of the rural poor, especially those who |
have access to productive land. Tt is also extremely contem-
porary insofar as it addresses one crucial aspect of the currently
troubled issue of Basic Human Needs, namely the question of
phasing of social services inputs in conjunction with inputs

more directly related to income producing activities.

However, there are a number of issues which the study does
not address, but which the Agency must address if it is to do
scmething serious about the findings of the study. The first is
the matter of persuading the Congress to allow incremental fund-
ine of projects, especially those which attempt to address rural
development problems in innovative ways, thus allowing us to
drop out of the race to early and ccmplete obligatiens.

Szcondly, the Agency must be willing to take the risk implied
in working in a situation where it is clear that not all the
answers are known.

If we accept the fact that we do not know very well how
directly to reach the rural DoOr with self-sustaining development
benefits, then we must start with this premise in designing pro-
jects. This is not +o say that "adequate Planning" is neither
desirable ncr useful. Careful design is important, especially
if implementaticn is to have a chance of succeeding. However it
is crucial, as DAT points out in Strategies, to accept that changes
which are necessitated in implementation do not necessarily imply
failure either in implementation or in design, but rather an
horest appraisal of the real world situction the projéct is

attempting to address.
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Thirdly, it should be remembered that the Strateagies study
concentrated on projects designed to increase incomes to small
farmers through agricultural production. Similarly, the

'New Cirections' study reviews 12 projects designed essentially

with the same purpose in view. This is important, since neither
study claiﬁs it deals with the only way to get benefits to the
rural poor. AID must still attempt to determine what the
appropriate mix may be of small farmer production projects, infra-
structure projects which will benefit the poor, area development
projects which include central places or other urban centers,

etc. DAI's contention that AID should explore alternative

strategies for working with the rural poor should be taken
8

seriously.
The Stratecies study found that:

-- local acticn is critical to project success in small
farmer-oriented projects;

-- that local action is facilitated by feedback between
small farmers and DrOJect staff, by the presence and
activity of local organizations controlled by the farmers
themselvns, and crop-specific extension advice;

—-- that social services inputs phased too early in the
project tend to militate against the adootlcn of other
*nputs which will vield increases in production and
income;

-- that a process approach to design and implementation is
necessary to encourage local action and through it, self-
sustaining development.

8. DS/RAD's applied research and consulting projects respectively
on Alternative Rural Developmenh Stra*egles and Area Development
are a significant step in this direction.



The 'New Directions' study takes the process a step further,

to show us how we are doing what we are attempting to éo in

this area. While it is more descriptive than analytical, it
does provide some well-documented and intelligently argued
recommendations for improvements in the AID project process, and
surfaces a number of issues of which many practitioners and
managers in the Agency are aware, but which have not so far

been met head on.

Especially important are the issues relating to emphasis on
design including attempts to "blue-print" projects in advance =~
against implementation on the ground.

Related to these issues is the Agency's ability to respond
to the increasingly specific mandates of the Congress in a time-
frame which is essentially too short, and in a range of situations
which in fact often have relatively little in common. While the
report stresses problems which arise in doing rural development
oprojects which are designed directly to benefit the rural DOOr =--
largely through agricultural production improvements -- it does
not addéress large infrastructure projgcts, such as those connected
with irrigated agriculture in river basin situations, which may
be expected to benefit the rural poor. Thus, the Agency reader
should not conclude that the report's findings are intended %o
hold for all efforts designed to mee: the development needs
of rural dwellers.

Rather, atten+ion should be given to the fact that, even
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though ccncentrating on problems encountered in the design and

approval of 'Mew Directions' projects in difficult environments
ol . - [

the rerort takes a positive approach. It encourages AID to
continue to attempt to grapple with alternative approaches to
rural development despite ma 'y problems which are intrinsic to
that enterprise and which may be exacerbated by the limited
response cépability of a large, complex, and "distant" donor
such as AID.

The report's conclusions about "adegquate planning" have
already caused considerable dissension within the Agency. This
is an issuve which must be addressed more directly within AID
if we are to understand the planning implications of what we
are trying to do in targeting our resources on the rural poor.

Similarly, the assertions in the report concerning imple-
mentation anéd evaluation cannot safely be ignored. Here again,
the constraints placed on AID by the Congress for pre-planning,
notification, and LOP funding must be explored and firmly dealt
with.

Additionally, the report points AID's attention to the
important guestion of institutions in the context of project
design and implementation. It points up the need further to
explore a variety of institutional options in working with host
country governments. While it briefly discusses some of these
options -- the involvement of line minisﬁries, regional bodies
which represent decentralization of decision-making power and

action, or the establishment of separate, para-statal prcject



implementation bodies which endure for the life of the project --
i+ does not discuss their pros and cons in depth, especially as
these may relate to local action and self-sustaining development
outcomes. While a number of DS/RAD's applied research and consult
inc projects are currently examining a number of these options
and related issues, more attention needs to be given throughout
the Agency'to institutional concerns and trade-offs in the con-
text of self-sustaining development benefits delivered to the
rural pdor.

This point becomes especially significant when we admit
the present reality: in most countries where AID currently gives
assistance, we are working as one among many donors, and in
many instances, we are one of the smaller donors present. Thus,
i we are not able effectively to cdefine the needs of our target
population -- the rural poor =-- Or are unable correctly to
identify and strengthen the local institutions through which
we attempt to meet these needs, we are unlikely to do our job
well., Ve canngt compete with the World Bank, or with other
major donors in wholesaling money. We are not, or so it would
seem, likelyv in the near term to renounce the project made.
Therefore, we must make sure that we take account of the com-
olexity of the context in which we are operating, and the im-
plications it has for how we try to do the job we are given.

The 'New Directions' report reveals some of the intellectual

and practical slights of hand which AID's present project design
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and approval system appears to generate in coming to grips with
these realities. VYet, it presents strong arquments for continu-
ing to improve con the Agency's performance despite the complexity
of the issues involved. 1In a sense, even where the analysis is
incomplete or even faulty, this report shows some of the best and
most useful kind of analytical work a contractor can be asked to
do for us.
Yet, it is hichly significant that this is the work of a
contractor to the Agency. DAI's scope of work asked it to
assess its experience in designing 12 projects using the
process approach. Understandably, in discussing this experience,
DAI concentrated on those aspects of the design-approval-imple-
mentation system in which it had heen most closely involved.
However, for the Rgency reader, it soon becomes apparent
that a number of problems were encountered in the design and
approval of these projects, and a number of issues proved
salient to DAI, precisely because it was a contractor performing
the work. A contractor, however _willing and vell-informed,
carnot take the place of the Agency and its professional staff.
But it can, as in this case, call our attention o what needs
to happen for that staff to operate more effectively,

Thus, one of the major implications of the 'New Directions'

study for AID is the necessity to come to terms with the
prcbhblem of staffing. 1If we are to take seriously the report's

findings with regard to design and implementation, it becomes
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clear that we must have direct-hire practitioners who can

carry out these tasks creatively. The argument which is made

in the report for continuity in project design and implementation

is well-founded. For a contractor such as DAI, the implication

to be drawn is that the same contractor which does the design

should be allowed to do the implementation of a project. 1In

fact, this is the conelusion which is reached in the report.
However, it is up to the Agency to provide that continuity,

the skilled people to do the work, and the incentives to them

to do it well. The most reasonable solution to this is a more

adeaguate and broacdly-based professional technical staff in the

Agency to maintain continuity in the entire project identificatior

design-implementation-evaluation process.



