THE PLANNING AND EVALUATION OF NONCAPITAL DEVELOPMENT PROJECTS

THE AGENCY FOR INTERNATICNAY, DEVELOPMENT

This paper is composed of two separate but closely related documents.
# A summary description of the logical framework methodology
used by A.I.D. for planning and evaluating noncapital

development projects.

# A summary report on the application of the methodology in

Ecuador along with some observations by the author.
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AGENCY FOR INTERNATIONAL DEVELOPMENT
Noncapital Project Planmning and Evaluation Methodology

This is a summary description of the ATD methodology for planning and
evaluating noncepital projects. It includes:

- Elements of the methodology.

~ Characteristics and limitations.

- Definition of terms.

~ The logical structure of a development projcct diagram.

Elements of the Methodology

1, The Logical Framework - The key element in project planning and
gvaluation is the establishment of a logical framework for the project which
(1) defines project inputs, outputs, purpose, and higher goal in measurable
or objectively verifiable terms; (2) hypothesizes the causal (means-end)
linkage between inputs, outputs, purpose, and goal; (3) articulates the
assumptions (external influences and factors) which will affect the causal
linkages and (4) establishes the indicators which will permit subsequent
measurements or verification of achievement of the defined outputs, purpose,
and goal,

The logical framework is primsrily a project planning device. It also
is used for re-examination of the original desipn of ongoing projects as a
necessary prelude to evaluation, i.e., it sets the stage lor determininy; and
validating whether or not the project outputs are being produced, whether
these outputs in fact are serving to achieve the project purposc; and finally
whether fhis achievement is making a significant contribution, as planned, to
the higher order goal.

The logical framewcrk also establishes the practical limits of respousi-
bility of project management. Articulating the project planning assumptions
in explicit and operaticnal terms permits a clearer scparation between
manageable interests and those factors which appcar to be beyond the control
of the project management team. The input-to-ocutput level is largely
susceptable to nanagerial control with relatively few uncontrollable external
factors., At the output-to-purpose level, the possibility of manapgerial con-
trol decreases  while external factors become more important. AL the purpose-
to=-goal level, the ability of project management to contrcl cvents usually is
further diminished. In evalusting project progress, it is necnssary to
examine the original planning assumptions about the role of external factors
and to validate the hypothesized means-end linkages.
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2. The Evaluation Process - The re-examination of projech design is
followed by an evaluation process which essesses (a) the performance of
all input factors (persomnel, commodities) and all action agents (contrector,
other deonor, host country) and (b) mctuael quantitative and quelitative pro-
gress toward outputs, purpose and goal. Guidelines, advisory material and
worksheets have been developed for this purpose.

3. The Evaluation Review ~ The evaluation process culminates in a group
interaction aimed at reaching sound evaluation conciusions and deciding future
actions, Formal reviews include such people as the Mission Director, contract
party chief, Mission Program Officer and Project Officer, representatives of
the host .country and other donors. The review is désigned to be a collabora-
tive and constructive effort, not a judicial inquiry; replanning, not rccriminag-
tion is the intent. :

h, The Mission Evaluation Officer - The process is gulded by & designated
Mission Eveluation Officer who helps the project managers analyze the project
within the logical framework, orgenizes the group review and assures follow up
on decigiong and action assignments.

5. The Evaluation Report - Finally, the Mission prepares for AID/W a
Project Appraisal Report (PAR}, & low-cost by-product of the evaluation
process which shows AID/W whether rigorous evaluation has oceurred.

Charecteristics and Limitations

# Evaluation is intended primarily to produce replanming, i.e., project
planning, implementation, evaluation end replanning constitute a con-
tinuing process which ends only when the final planned result is
achieved. To.achieve the most direct and immediate feedback of
eveluative findings, evaluation is done by the action personnel, in-
cluding the AID project officer, the host country project director,
end contract teeam members. ’ ‘

# All agpects of project planning (i.e., the formulation of targets,
causal linkages, indicators and assumptions) are defined by the
project planner and are project-specific. Similarly, the degree
of rigor and the level of effort in collecting and analyzing data
for the "evaluation are determined by the action officer mmd.are
project~specific,

# The methodology does not assure that the project is optimal, i.e.,
thet the project directly addresses the most critical constraint
to goal achievement, and is the most effective means for over-
coming that critical constraint unless the evaluators chooge to
explore alternative spproaches.

# The methodology is ethically neutral. It gives no guidance dn
questions of equity or benefit incidence such as equitable income

distribution, employment opportunities, access to resources, popu-
lar participation in decision-meking and in the fruits of development
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projects unless such aspects have been explicitly included in the
statements of goal or purpose.

# The methodology is programmatically and technically neutral. It
gives no guidance on proven strategies and techniques, cost and
feasibility of replication, effects on ecology, concentration
on key problem areas, reliance on the private sector, etc.

# The methodology permits, but does not require, cost/benefit and
cost/effectiveness analysis. ’

# The logical framework matrix can be modified by the user for

special circumstances, e.g., one or more horizontal rows can be
added %o provide for intermediate subsccloral goals.

Definition of Terms

Project Qutputs:-

The specifically intended kind of results (as opposed to their
magnitude) that can be expected from good management of the inputs
provided.

Exampi€: Manpower, training, machinery and building materials
(inputs) can be managed to produce an irrigation network, trained
operational staff, a water ubilization schedule and a user rate
scale (outputs).

Project Purpose:

The primary reason for the project, i.c., the development which
is expected to be achieved or the problem which is to be solved
i1f the project is completed successfully and on tine.

Example: An irrigation network and associated Facilitics and
services ioutputs) are intended to produce incrcascd per hectare
yield (projcet purpose).

Goal, Seclor/Program toal:

The prograwming level beyond the project purpose, i.e., the next
higher objective to which the project is intended to conbributbe.

Example: Increased per hectare yield (project purpose) is intended
to result in expanded exports of agricultural crops (sector poal).
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Arsgg@tion:

A situation or a condition which must be assumed to exist if the
project is to succeed, but over which the project management team
has little or no control.

Example: Increased crop yileld (project purpose) will contribute
to expanded export of agricultural crops (sector goal) only if price
and market conditions are favorable (assumption).

Objectively Verifiable Indicators:

Pre-established criteria or measures of an explicit and specific
nature designed to provide objective assessment of project progress.
Progress indicators should be cobjectively stated so that both a
proponent of & project and an informed skeptic would agree that pro-
gress has or has not been 8s planned, Pre-establishing objectively
verifiable indicators and targets helps focus discussion on evidence
rather than cpinions.

Target:

An indicator with a megnitude to be realized at a specific date;
an explicit and objectively verifiable measure of results expected.
The term target is used at the output, purpose and goel levels to ‘
shew the kind and magnitude of anticipated results.

Project Linkages: ’

a. There is a causative linkage between project oubputs {irvigation
network) and the ultimate project purposc (improved crop ylelds). The
outputs must exist before the purpose can be achieved. The existence of
the outputs does not however guarantee that the purpose will bc achieved.
Factors outside the project design (farmer attitudes and access to credit)
may prevent achievement of project purpose. Thus the causative relation-
ship bebween project outputs and purpose must be stated as a hypothesis,
the external factors (assumptions) must be explicitly identified; and
evaluation must then verify whether or not the hypothesis was realized.

b. Similarly, there is e causative linkage between project purpose
(improved crop yields) and progress toward a higher sectoral or program
goal (expanded export of agricultural crops). The achievement of project
purpose does not guarantee that the goal will be reached., Factors outside
the project design (price and market conditions, spoilage and other losses)
may prevent planned progress toward the higher goal. Thus the causative
relationship between project purpose and higher goal must be stated as a
hypothesis, the external factors (assumptions) ddentified, and the hypothesis
velidated.
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¢. These linkages should also be proporticnal as well as causative,
Thus, the improved crop yields will mean little Tor export earnings if
they occur in a relatlvely small grea, Analyzing a project in terms of
means-ends linkages may highlight a lack of rcalism in the original plans,
i.e., & disbalance between modest means and grondiose tergets. It is
importaent to determine if the means are sufficient inm quality and quantity
to produce the desired end product.

PPC/PME: HDTurner: gma.: 11/6/72
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APPLICATION OF THE
METHCDOLOGY - ECUADOR



Imtroduction

This document describes the experience of the A.I.D., Migsion to
Bcuador in applying the logical framework to the design ~~ and subse-
quently to the e#aluatién -= of technical aszistance projects. - The
document is composed of two major sections.

Part I -~ contains descriptions of the application of the logical
framework for:

# clarifying the design of an ongoing project,

# designing a new project,

# evaluating progress toward establighed targets,

# +the evalvative review.

Part IT - discusses issues and problems in applying the logical
framework and includes the author's recommendations fof dealing with

these prcobhlems.



THE LOGICAL FRAMEWGRK METHODOLOGY

a Case Study and Commentary

by

John H., Magill, Jr.

Evalustion Officer
USAID/Ecuador

This, case study and the ideas presented therein are those of the
author; and should not be interpreted as representing the official policy
of eilther USAID/Ecuador or the Agency for International Development.



PART I: CASE STUDY EXPERIENCE

This paper explores the process of developing and using the logical
framework matrix, some of the problems encountered, and ways of coping with
them. This case study represents the experiences of only one Mission in
using the methodology., Within limits the methodology is flexible, and each
person working with it should experiment with various alternatives and styles

to find one that suits his own needs and situation.

’ 1
Project Design and the ILogical Framework

In working éut the initial stages of the project desiyn we have found
that it is best to work in small groups.

The purpose of these early meetings is to describe the project as com-
pletely as possiblelin terms of a means-ends continuum, or logical {as
opposed to operational) PERT-type chart. The idea is to try to describe and
chart the logicel relationships between all portions of the project prior to

preparing the logical framework matrix.

Case #1. Clarifying the Design of an Ongoing Projcct

Tn the following discussion, we will examine the process ol clarifying
the design of a grant project in Industrial Development. The project manage-

ment working group accepbed the fact that prior project activity had been

1. One caveat must be entered when we talk about A.I.D.'s experiences in
using the logical framework matrix in designing projects. In the case
of Ecuador, at least, our projects tend to have a long history, and
the logical framework system arrived om the scenc rather late. Most
of our efforts have thus far been devoted to [itting already existing
projects into the logical framework matrix rather than using that
system as a means for designing new projects.
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oriented toward building certain Ecuadorean institutions, so we started -
the discussion at that easily identifisble point: institution.building.

We did not, however, attempt at this stage to label fhc institution build-
ing objective as project purpose, output or higher goal.

Then we asked why we needed these institutions, and answered so thab
CENDES would conduct market and feasibility studies, promote investment
tobby for chanpges in investment laws and provide technical assistance to
nev privatc industries, ond so that ICEI would negotiate with Andean Common
Marlket countrics to develop increased markets for Ecuadorean-manufactured
products and lobby for improvements in national export laws and incentives.

Why did we want these institutions to perform these functions? So
that, CENDES activities would change the knowledge and attitudes of
domestic and foreign entrepreneurs toward business expansion in Ecuador, and
ICET activities would create expanded markets and incentives for Ecuadorean

manufactured products.

2. 1L should be nobed bhut this was s previously existing program, so we
were deal ingg with certain given factors that may be more flexible in
deslgning new projects. The Industrial Development project had actually
begun in 1962, At the time the logical framework system was introduced
in 1971 the project had already gone through several metamorphoses, and
nearly $1,500,000 had been expended. The justification for continuing
a project in the industrial sector was based on an analysis of demographic
pressures facing Ecuador. With a population growth rate of approximabely
3.5% and a strong rural-urban migration, we estimated that some 85,000
new jobs would have to be created each year merely to keep pace with the
growth of the labor force in the major cities. New investment had re-
mained constent at around $60,000,000 during the five-year period pre-
ceding this analysis of the project, yet unemployment, or underemployment,
continued to increase. Two institutions established under the project,
the National Development Center (CENDES) and the Institute of Exbernal
Colmmerce (ICEI), aPpeared capable of attracting relatively large amounts
of foreign and domestic private capital, with relatively little A.I.D.

input, if their operations and services could be expagded. There are
several other activities involved in the industry project, but for
purposes ol clarity, the rest of this psper is limited to only these two.
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Why did we want these to occur? So that, as a result of "improved”
knowledge and attitudes, the existence of improved legislation and in-
centives and the availability of adequate markets, there would be a
substantial increase in private investment in Ecuador.

Why did we want to produce an increase in private invegtment? So that,
in addition to other potential benefits, a substantial number of new jobs
would be created. This would address the problem of uncmployment, one of
the major problems facing Ecuador in the urban sector.

The working group then asked the question, "What is needed to develop a
capacity within the institutions to perform these critical functions?” Both -
of the institutions already existed, bubt were not adequately performing the
functions. One of the bobttlenecks identified was the lack of manpower
trained to conduct market and feasibility studies, to provide technical
assistance to potentially new industries, to promote investment, or to pro-
mote exports. Anﬁther bottleneck was inadequate budget.

Bagsed on this analysis, the working group ayreed on the need for
specialized contract technicians to train CENDES and ICEJ staff to perCorm
these functions. The gr;up &lso agreed on the need for the host government
to increase the number of job positions in the two institutions and increase
their annual budgets.

The preceding ié only an outline of the thought process, bub it produced
a schematic diagramfshowing the logical interrelationships of the project,
Lrom the basic inputs to the ultimate goal, A simplified form of this

diagram appears in Figure 1,
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The compieted schematic diagram was reviewed by the senior Mission stafft
énd the working group. Once the basié structure of the diagram ﬁés accepted,>
the review group turned to thé importange of fhe various levels of the pro-
ject and its structure in terms of the‘logical framework matrix. Immediétely
there was ah argument over whether the purpose of the project‘was (a) to
increase pri#ate investment with the institutions as a nécessary intermediate
.causative step, or (b) to develop an institutional capability to encourage |
private investment?

This issue, which occurs frequently in developméntAprojecﬁ design, was
resolved on‘the'basis of & nﬂmbef of practical considergtions. USAID inputé,
inclﬁding loans, were not likely to make a‘signifiqanf impact on the aggre-
gate leQel ofiprivate inveétment; More important, the ﬁproblem" of increasing
private inwestment was not one that‘could be solved in-ﬁhe limited time frame

~of USAID'involvément in tﬁe prdject. Rather, it was a continuing problem
that woula fequire constant attention by the Ecuadoriah Government o&er an
'in@efinite.periodbof time. Given this long-range need, the important donor
-role for the USAiD was to support the development'éf iocal_instifutions that
‘coﬁld>adequately and'competently address thelproblemAbVef a long period of
timef. Hence, the project was best deséribed as an institufion-building
project contributing to a higher goa; of increasing‘private iﬁvestment;

Once the project was thus defined, it became possible to designatg other
linkagesvin the project.design and other elements of the design{ The market
stndies, technical assistance and ﬁromotion provided by CENDES, for‘éxample,'
could be viewqd as performance indicaﬁors of a-viable;ihstitution, as could
the investment pfomotion acﬁivities Qf.ICEI. The eviéencé of én expénding

'exporﬁ market could be seen as a result of ICEI performance. Increased
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private investment (the higher goal) could be expected to result from the
successful activities of these institutions if we assumed thalt they woulad
successTully affect the knowledge, attitudes and practices of potential
private investors..

Since the primary concern was to create jobs for low~income persons
(the overall rationale for undertaking this project), job creation was
establishedjﬁio goal. "o maintain a logical progression from institutional
capability (purpose) to jobs created (goal), however, reguired the addition
ol & LLIth intermediote row to the matrix, at the sector goal level, ~°

When bthe basic strucbure and objectives of the project were agreed by
boLh the USATD and hast counbry officials in the Ministry of Production,
CENDES and ICEI, the small working group reconvened to work out the details,
specifically the targets, assumptions and means of verifying results within
the context of the logical framework matrix.

At this poiﬁt the most crucial consideration was establishing adequate
targets at all levels.3‘ How many feasibility studies should CENDES produce
annually? At o previous average of $1,000,000 worth of new investment per
sbudy successfully compictcd, CENDES would have to produce at least forty
studies annually to have a significant impact on the level of investment.
llow many people would have to be trained to produce forty studies per year?
We estimated twenty. Ilow many jobs could be created as a result of the
activities of CENDES and ICEI? At a rate of $2,000 per job (this-ratio was

entered as an assumpbtion) our targeted rate of job creation was 20,000 new

jobs per year.

+ 3. The most important thing about establishing targets is that they be
established. ILater evaluation of a project using this system is

ossible only if targets are set initially, no matter how tenkative
they may have been at the time they are established
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To @rrive at the assumptions (i.e., external factors) relevant to the

project we worked upward through the matrix, starting with the inputs.

Basically, we explored assumptions with assertive statementg:

1.

The U.S. technicians would be able to train required personnel

on schefule, if:

a. They were contracted on time,

b. They had adequate competence in Spanish and human relations -
as well as technical competence.

c¢. The Government of Ecuador increesed the number of staff posi-
tions on schedule and'hired people to fill them.

The trained CENDES staff would be able to produce the targeted forty

studies on schedule if:

a. They were selected by the government on the basis of merit
rather than political connections.

b. An adequate budget was provided to CENDELS to‘ﬁermit travel and
per diem,

¢. Trained personnel were not hired away {rom CENDES by private
enterprises. |

The trained ICEI staff would be able to develop new markets for

Ecuadorean products if:

. a, They were selected on the basis of merit rather than political

connections,

b. An adeguate budget was provided by the government for international

travel and per diem,
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c. 'Tneirjskills were reooénieed_and utilized vy top ICEIv
management | : o
d. Ecuadorean products met international standards.v
ﬂ. The studles produced by CENDES would result in a $MO 000, OOO
| ';ncrease_of annual 1nvestment, if:
a. Eouadorean tax end incentive policies were COmpetitive
~ with those of other forelgn countries that could produce
the same products .
b. 'The;studies were of sufficiently high quality.
.c.:gThe-studiesAwere;adequately promoted among potential in?estdrs.J
a. -Tnere were'adequate markets for the new products |
5. A $h0 OOO OOO 1ncrement in annual 1nvestment would result in.
20 OOO new JObS created annually ifs
Ca. Ihe new 1nvestment was suff;c1ently lebor.intenSive thut_new-
jobs could be‘creeted at a ratio of;one.job_for:eech $2,000‘s
in new.investment._ |
‘b;_ The new investment-did.not replece existing jobsf
_ TheSerare but a feu examples of tne assumptions thet can be medevabout‘_
" the v1ab111ty of causal linkages within a project. We tried to think of and
' llst every even+ or s1tuatlon that could 1nf1uence the valldlty of our
assertlve statements concernlng-the causative llnkages from'lnputs through
. goal >An alféfﬁa£ivé means of arriving"at the same.type'of assumptions'
-would be to word.the statements as follows: ”thevforty studies produced by

<CENDES will not result in $h0 000, 000. in new 1nvestment annually unless..._-'
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The result of this process can be geen in the sample logical framework
mabrix for the Industrial Development project, in Figure Za. TFigure 2 is
the gtandard logical framework form ugsed throughout A.L.D. Figure 2a 1is a
modified version developed by USATD/Ecuador. The modified version has an
added row, 'Sector Goal" as an intermediate level of objective between the
project purpose and the program goal. It also has an added coluvmn, "Targebs”
which elaborates and quantifies the indicators colwm.

The example just described did not involve design of a new »roiect, but
rather the clarifiication and verification of the Qesign of an existing one.
We were able to start at the level of institution building because previously

existing activity stressed that aspect. Our objective was ©o astertain

R Y T
VRO b -

whether or nfizpbe;project strategy, would loéically lead to the broader
objectives, and 1f the Inputs were apprppriate to the needs of the sroject.
During the course of the exercise we were able 1o develop a more precise
definition and a shtronger concensus of the project's orientation to eliminate
gome activities that were superfluous to the accomplishment of the cbjectives,

and to increase activities directly related to them.

Case #2. Designing a New Project

Tn designing a new project we generally follow a slightly different pro-
cess, although the end results are the same. An example of this ‘can be seen

in a recently developed nutrition project. Empirical evidence gained from a

i

4. The working group in this cage consisted of the project manager (a
nutritionist), the evaluation officer, and on an ad hou basis, the
Migsion economist and chief of the Family Health Division -- all
members of the USAID/Ecuador staff. Host country officials were not
present at the working sessions, but the project manager maintained
a cloge liaison with them, expecially the director of the Ngtional
Nutrition Institute and representatives of the Minigtries of Public
Health and Agriculture. All portions of the design were submitted

to them for concurrence and suggestions, so the project was actually
developed in close coordination with the local institutions.
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nutritional survey of Ecuador pointed to a wide-spread problem of
malnutrition. It was the judgement of a resident nutritionist that the
problem was most critical, with the most serious implications, among
pregnant and lactating motheré and pre-school aged children, especially
in rural areas, but among the urban lower clagses as well., We could
state the "goal,” then, as to "reduce the incidence of mﬁlnutrition amnong
this population,"

The discussion turned to the means of reducing the incidence of mal-
nutrition among the target group. After considering geveral alternatives,
we chose a strategy involving three coordinated components: (l) a short-run
maternal child feeding activity using existing maternal child health centers;
(2) an effort to develop the ability of local government ingstitutions to
plan, implement and evaluate a comprehensive national nutrition project;
and {3) a long-run production-package approach to encourage small farmers
to raise and consume more nutritiocus foods.

With this decision we began to develop the project p;an. The first
approach covld be addressed by improving the distribution and utilization of
" Food for Peace Title II food imports by meternal child health centers. Two
voluntary agencies (CARE and CARITAS) would redesign their local programs
to traip maternal child health center personnel to selcct food recipients
according to matritional needs. They would also be trained in methods of
programming food distribution, detecting whether or not intended recipients
were ;ndeed consuning the food supplements, and maintaining records on
changes in heights and weights.

The second approach involved increasing the number and diversifying the

staff of the National Nutrition Institute (INNE), establishing a coordinating
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cpmmittee comprised of the Ministry of Public Health ﬁnd Ministry of
Agriculture, training the personnel of these groups, and helping them
develop a national nutrition program.

For the third approach, the Ministry of Agriculbture would assign
technicians from the Agricultural Research Insfitute to conduct research
on nubtritious foods that could be grown on small family ferms. A.I.D.
would provide training for these researchers and for the agricultural
extension agents who would introduce the production-packages to small
farmers.

The result of these early discussions was a meanyehds conbinuum chart
which appears in abbreviated form in Figure 3. When this was approved we
could proceed to develop the logical framework matrix and establish tar-

gets and assumptions as bhefore.
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The Evaluation Process

Evaluating Progress. Toward Establighed Targets

As mentioned earlier, the establishment of adequate targets at all
levels {output, purpose, goal) of the logical framework matrix provides
the basis for evaluating the progress of the project at all levels. This
is a form of evaluation known as "discrepancy analysis." The difference
between actual performance and established targets -- no matter how
arbitrarily they may have been initially set -- signals the need to ask
questions about the project, its potential impact, chances for success,
gsignificance of the targets, agsumptionsg, etc. Basically stated, the
value of the evaluation begins with the completeness and detall of the
logical fremework.

During the data collection stages of the annmmal progress evaluabtion
we usually work in a small group. We use the evaluation work sheets to
record the information needed for the evaluation. How many stﬁdies was
CENDES expected to produce? Twenty-five. How many did it actually produce?
Fifteen. How many of these studies actually resulted in new investment?
Nine. What was the amount of new investment? Nine million dollars. Ilow
many new jobs were created? Three thousand I'ive hundred. liow many people
were trained tc perform the studies compared to how many we had planned
to train? Eight compared to ten.

Once this detail is recorded, we expand the size of the working group
and address two types of activities: those involving the performance anaiysis
worksheets and those which are more unstructured, probing the logic and

significance of the project targets.
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The unstructured sessions generally revolve around an analysis of the
discrepancies found between what we had targeted and actual periformance.
The first question we ask is "what is the significance of any discrepancies
that have been found?" TIf we had plamned to train 10 study writers and only
8 were trained, the shortcoming may not severely affect the success of the
project. But if we had anticipated $20,000,00C in new investment for that
year as a result of the project, and only $9,000,000 occurred, the dis-
crepancy may well signal the potential failure of the pfoject.

Surprisingly, héwever, it is Trequently difficult to assess the signif-
icance of targets. One of our cooperative projects, Lor example, hgs a,
target of 35 member cooperatives affilisted 1o a nolional l'ederation by the
end of the project. Bu£'why thirty-five? Why not forty, or Chirty? Will
it feil if there are only thirty-four? Ilow much stronger would the move-
ment be if there were forty-five? These are questions that are usuvally very
difficult to answer in small soclal development projects.

The second question we ask in the unstructured sessions is "why?" VWhy
did the level of new investment not reach the expected target? Why did
CENDES not publish 30 studies this year? Why did our cooperatives not
produce tle amount of rice they were expected to? Why did the number ol
textbooks we had targeted for not geb printed. 'he consequence of nob
meeting planned targets should not be merely to replan downwurd‘ror the
coming year, but to try to determine the veasons {'or the discrepancy, i.c.,
to estavlish causality. Was it merely becausc we vere over-optimistic in
our projections? Were inputs not received on time? Was there a planning
assumption we failed to congider, or that proved to be not valid?

We try to divide the answers to this question "why?" into two distinet

categories. The first contains those causative factors that appear to be
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ramdom, not likeiy to occur again, and that we have little chance of
predicting or controlling. A flood, a freak variation in weather
patterns, a dock strike that tied up a shipment Tor three months or a
fire that destroyedla rrinting press may fall into this category. These
are dutifully recorded.

The second categorﬁ contains those causative factors that appear to
be persistant or reoccuring factors that may indicate that the project
itgself should be replanned. In this category rall such examples as: an
invalid assumption of the causative relationship between studies completed
and resultant investment, lack of interest on the part of project-related
personnel, evidence: that key aspects of the project do not conform to
cultural normg or values, or & strong personality conflict between the
directors of two institutions that have to coordinate thelr contribution
to the project. These types of problems need to be analyzed very carefully,
and must be resolved if the project is to succeed.

The structured evaluation worksheets provide a convenient and consistent
check on routine problems of project monitoring and implementation. They
also provide a basgis for more in-depth probing of the project. The work-
sheet on commodities, for example may record that paper for printing text-
books was late in arriving, causing a delay in printing. What caused the
delay? Should we start orders socner? Can the government simplily its
bidding and contracting procedures? What actions would assure that we do
not run into the same problem next year? Should we use this supplier again
or lock for anaiher?

The evaluation worksheet on cooperating country performance on the

Industrial Development project, for example, showed that there was a high

turnover of prbjecf leadership and staff, that salaries were low compared
to private industry, and thst the budget for CENDES had not increased
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sufficiently tc allow full staffing or a full level of operations. These

three problems seemed to be interrelated. Our analysis therefore addressed
the questions: what is the gignificance of these problems, why arc they

occuring, and how can they be resolved?

The Evaluative Revigw

After all of the evalustive data has been collected and analyzed, and the
evalvative implications and issues identified, the Mission Evaluation Officer
prepares two documents. The first is an issues paper (such as the one
shown in Figure 5 ) which is designed‘to convey the important Tindings of
the evaluation for the evaluation review. The second is a draft of the
Project Appraisal Report (PAR), which is eventually approved and submitted
to AID/Washington. (Figure)

The purpose of the issues paper is to, first, characterize the current
status of the project and, second, to direct discussion toward those factors
which have been i&entified as significant to project success or failure,
Usvally we try to avoid suggesting solutions or courses of action in the
issues paper. Neither do we list "Actions required” on the first page of

the PAR prior to the evaluation review. These are expected to come out of

the review.
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Figure 5. Sample of Issues Paper Used in
Evaluation Review of Primary Education Project

JPrimary Education Evaluation Commifitee

Evaluation Officer

Issves for BEvaluation Review

The evaluation leading to the draft PAR has raised a number of
substantive issues.

A.

Concerning the Ministry of Education (MOE):

lI

The MOE continues to be plagued by a high level of personnel
turnover at the higher levels. This has delayed the imple-
mentation of a number of key changes necessary for the project.

Considerable delays are still being encountered in bidding
and contracting for the printing of textbooks. It appears
that the completion date of the project will have to be
extended. .

Writers have generally shown a lack of interest in or concern
with the problems of rural education and the problems of
teachers in using the new textbooks.

Conicerning the Contractor:

1.

The contractor has found it difficult to get the writing staffl
to meet its time schedule., USAID/E had to become directly in-
volved to get the teachers! guides developed on time.

The project managers feel that the contractors have placed too

much emphasis on maintaining friendly relations with their

counterparts, at the expense of firmly recommending actions the
MOE should have been taking to ensure the timely propress of
the project.

Concerning Teacher Training:

Although teacher training was dropped from the original grant/
Yoan project, a recent evaluation of the textbook program showed
that there was no correlation between use of the new textbooks
and improved scholastic performance. It was decided that this
lack of correlation could be due to the inability ol the
teachers to use the new books properly. Thoerefore, the beacher
training element should be reinitiated.
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Basic Issue .of School Construckion: N e en
-G TTImAel

Considering the limited number of classrooms that can be built undey -
the A.I.D. .loan, the greatly increasing classroom deficit in Ecuador,
and the difficulties of the -Ecuadorean Government in prdéviding ade-
guate counterpart for school construction, leads to an important
issue:

Is it possible to formulate a school construction program to
produce classrooms which are (a) adequately constructed and
equipped . to enhance the quality of education and, at' the same
time, (b) sufficiently low cost to maximize student enrollment.

AT e
.
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Figure 6

I, NEW ACTIONS PROPOSED AND REQUESTED AS A RESULT OF THIS EVALUATION

A. ACTION {X)

B, LIST OF ACTICONS

C. PROPOSED ACTION

USAl c! ao/w |l HosT COMPLETION DATE

s » | Adecouate statistd cal wtnorlnv end eveluation systoms Aupust, 19?2
should be establis hed,\_umﬂn Zhe cooperative federations

' and baseline data gathered

pe x | Adequate output targets need to be established for July, 1972
TECOPAH

: - .

b ¥ | Projections and vlans for self-financing and cenitali- August, 1972
zation are required for both fedcrations ’ .

= X | Feasibility study for FECOPAM is required December, 1972

x %+ Feasibility study for FEBACOOPARR rice mill operations October, 1972
is required

x .| x| Feasibility study of national farm suoply coopcrative: September, 1972

: . oreanization is required
hidl % | Bvaluation of FECCFAI rgrneulnﬂ operations is reouired Cctoper, 1972

=
<

2RCP

Submit revised

IR YIN
‘u Ly b

Evaluation findinés can be reviewed internally by the donor when the

purpose of the review is to consider operational matters of interést only to

the donor.

Where the evaluation process is intended to inform host’ country

officials, or to lnduce changes in project operations, joint participation

at all stages of the evagluation ig preferred.

, @pproaches.

This Mission has followed both

The Migssion's view of joint evaluations is summarized in the

following extract from a report of a recently completed evaluation of a

Direcbed Agricultural Production credlt program in Lcuador.
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It is our belief that the most important result of thig evaluation
dérives from the way it was conducted. In 1969 USAID/Ecuador financed =
similér study of the DAPé program. That study amassed a considerable; amount
.of data and arrived at rather significant conclusions, many of which have

-

been supported by this study. However, because it was conducted from the

USATD office, with scant participation by FECCAC (the Credit Union Feéeration),
the study was nevé; given geriocus consideration by the Federation. I% became,
in essence, another s@udy that sat on Fhe shelf,

The present study was conducted differently. It was designed in close
cooperation WithfFEQQAC. The USAID—funded-contractor worked in the FECQAC
office. FECOAC gggig;ed persoﬁnel to all stages of the evaluation -- design,
pre-testing, data collection, analysis, report writing, and poét-evglu&%ive
discussions of the conclusions. It even funded the data collectors (through
funds provided by USAID)_and considered itself responsible for them. The
result has been that:FEéQAC‘considers the evaluation to be its study,-
.identifies fully with 1t and its conclusions, and is taking positive sieps to

implement the recommendations. This has been the greatest value of the evaluation.

i

Follow up

Once the PAR is completed and approved, it is the responsibility of the
Program Office to monitor progress on assigned actions. This is doneiby
periodically issuing the memorandum shown in Tigure §, followed by a Program

Office review of progress. with the project manager and contractor.
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Figure 7.

MEMORANDUM - C

TO

(23

Project Manager
FROM ¢ Program Officer

SUBJECT: Status of Required Actions Listed in FY 1972 PARs

1. On the front vage of the PAR for your project,

, dated , & number of actions were
listed as neccessary for the successful development of the proj-
ect,

2. Those actions which should have been completed by now for your

Urogect are listed below,
3 Please inform the Program Office, by memorandum, what steps have

been taken to implement these actions and what 1s their current
status.

LU
[+
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PART II: ISSUES AND PROBLEMS

In applying the Logical Framework matrix during the past two years,

I have encountered a number of issues and problems that newcomers to the

‘ﬁéthodology might also encounter. These are discussed below in the hope

that such a discussion might be useful +to others attempting to use the
methodology.

Adaptability of the Matrix

The matrix is. adeptable and can be modified to meet the particular
requirements of a project design., As you will note in the preceding
sggtiop,_% added a "Sector Goal" row to the matrix because of the nature
of’thé’project and its relation to higher order goals. As a general
principle, the matrix should be adapted to fit reality rather than reality
distorted to fit the artificial constraints of a four by four matrix.

Other variastions in the matrix form, within limits that do not destroy
its basic integrity and purpose, may further improve its utility. I prefer
to add a fifth column to elaborate the targets in quantitative and annual
terms where possible. (See later in this section.) Another work group
added a column of "means to verify assumptions." The Latin American re-
gional evalustion officer at one point recommended the inclusion of two
sub~goal rows because "... over time the project would successfully reduce
each of the sub-goals to the purpose row." Other varietions are possible,
so the project designer or evaluator should not feel limited to a four by

four set of relationships if a different format is more practical-and useful.

Developing the matrix

A second tautology is that a "logical framework" arrived at by "illogical

means is not "logical." T prefer not to use the logical framework matrix in
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the very e;rly stages of project formulation or design clarification because
its structu:e'may tend artificially to limit consideration of the full range
of project circumgtances and veriables to a four by four set of relaktion-
ships. It is important, in the early steges of project formulation, to
avoid disfunctional rigidity and. unnecessary constraints while one.is
exploring the various options of design as well as the nuances‘and_critical
linkages in the project itself. i

To understand the project situation sufficiently to plan or tatevaluate
it may require that it be conceptualized as a complicated system of means-
ends relationships, involving primary inputs, intermediate inputs, inter-
mediate outputs, outputs, purposes, subsector and sector, goals, intermediate
program objectives and ultimate program cbjectives.

Once this elaborated set of means-ends relationships is displayed in the
early design (or design clarification) phases -- and the project is under-
stood -~ then the matrix hecomes a valuable tool for simplifying and
aggregating the structure of the project so its intermal logic can-be examined.

Project Purposes ' 1

Another issue lies in the assignment of importance to alternative levels
of objectives of a project. (I say levels because, as the preceeding dis-
cussion illustrated, a project is not aiwayéna'simple set of inputs~outputs-
purpose—goal,‘Bht may be a lengthy series of means-ends relationships that
are aggregated and compressed into foﬁr, or more, rows in the matrix).

It should be apparent from locking at a logical framework matrix that the-
project purpose level is the most important level of the matrix. 'Che goal
level presents aq_external orientation which accomplishing the project pux-

pose should furthef, but over which the development project administrators

have 1little direct control. All inputs are directed toward producing
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outputs which are essential for realizing the project purpose. More
important, the project purpose is accomplishable, and it is the responsi-
bility of the development project administrator to gee that it is accom-
plished.

One of the most frequent problems we have had in defining project pur-
pose within the matrix has been a continually recurring argumenﬁ between
proponents of an institution-building focus and those who advocate the
results of the institution, i.e., production of goods and/or services, as
the purpose. Is the purpose of a project to eradicate ma}aria, for example,
or is it %o develop a competent, Weli:functioning malaria eradication team?

Is it to lower the birthrate or to develop an ingtitutional framework that
will promote and provide family planming services? ;

In each of the above examples few people wouid disagree on the means-ends
relationship, itq.,Athat the objectives result from successful institutions.
The malaria team is a means to eradicate mélaria; the family planning infra-
structure is a means to lower the birthrate. h
' The central
question is which of these is the primary reason for the project within the

context of the development program, for that one should be placed in the

*
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purpose level of théfﬁﬁ%%ix. !

Under ideal circumgtances the project purpose can be analyzed as a
predictable function of the nature and amount of inputs.' A $250,000 per
year technical assistance.grant project to two institutions will ‘not pro-
duce $%0,000,000 in new investment as a direct purpose, slthough it may

develop the capability of those ingbtitutions to attract that amount of

_investment in the fubure. . A $4,000,000 malaria loan, which provides

k .
vehicles, DDT, spraying equipment and travel expenses, when coupled with
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rersonnel provided by the host government, may well eradicate malaria in

& country as small as Ecuador. Surprisingly, however, many projects are

not so clearly defined. Many, in fact, include elements of bhoth types of

N

projects -- building an institution as well as concern for immediate pro-

ductlon of goods and services. For example, a textbook program mey aspire

to both develop an institutional capability to produce textbooks and,at

the same time produce & certain number of textbooks during the implementation

life of the project.

From my own experience I believe that in such g gituetion the choice be-

tween the two albernatives should be based on the gignificancé of the

immediate objectives within the time limits of the project, contrasted with

the need for some type of continued activity to.achieve. significance. Let |

me use the two examples I have alluded to in this section.

1. In.Ecuador we financed a loan project for malaria eradication. The

project plan assumed that it was possible to eradicate malaria within
the time frame of the project, or at least reduce the incidencé of
malaris go that only a limited maintenance program would be refuired.
The project helped develop an institution to carry‘out the large
eradication program, but it was not necessary to have a strongd
continuing institutional capability after the end of the projett.
Therefore, the defined purpose of the loan was to eradicate malaria,
not build a National Mﬁlaria.Service,

In the case of the population program in Ecuador, estimated available
resource-inpﬁfébgéﬁia'be expected to reduce the annual crude birthrate
from 45/1000 to 40/1000 by the end of project. But population pressures

in fcuador are such that & reduction in the birthrate would not have a

significant developmental consequence until it further declined to
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30/1000 or 25/1000. The 40/1000 reached by the end of project would
be relatively insignificant given the magnitude of the probl%m. The
present population project, therefore, is significant only if a
massive host country program of family plamning information and ser-
vices continues indefinitely beyond the end of projecf. In this case
the primary result expected of the project is the establishment of
Institutional systems capable of continuing to provide substential
family planning services in Ecuador. Thus the development of the

ingtitutions and their services, became the project purpose.

Establishing Tragets

As noted earlier, ohe of the most important aspects of project design
ig that explicit and precisely detailed targets be set at the output, pur-
pose and higher goal levels at the outset. Subsequent evaluation establishes
the difference between these original targets and actual results, and
further, leads to the all-important question of "why" that difference occurred.
Knowing that a difference exists allows, in fact forces, ﬁs to examine and
explain the difference. Was it because our assumptions were erroﬁeous?

Were we simply over-opbimistic? Did we overlook some important eiement in
the original desgign? Was some crucial input not provided? Most %mportant,
what is the implication of the discrepancy for the future success!of the
project?

These types of questions can only be explored if explicit btargets (no
matter how arbitrary) are established at the gbart. In their absence there
is nowsy to measure progress and little impulse to reconsider design.

This is the major reason that I have suggested adding a "targets" column

to the regular matrix: it forces the broject plammer to establish!specific,

S A
3
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verifisble targets at all levels of the project. This is especially

important at the goal and purpose levels, where targets tend to be stated

. inlgenéréiﬂﬁéims;*:Atfthe goal level, the "Objectively Verifiable Indicators

PRI A

of Goal Achievefient" arée the types of changes that will occur as a result

of this project, and the "targets" are the specific amounts of change which

" this, and only thig, project will produce. This forces the project managers

to determine vhat impact the project is having rather than report,broad

macro-indicators and statistics that convey no knowledge of* the effects of

the projeet itself. At the purpose level the "Targets" represent a progres-

sion, toward conditions expected at the end of project. In the cage of an
institution~building project, the "Objectively Verifiable Indicators"
measure desired levels of institutional performance (allowing the question
"are these necessary and are they sufficient?"), while the annual targets
allow the evaluators to assess the rate of progress toward those performance

levels(will the institution be at end-of-project status levels byﬁthe

~ scheduled end of project?) The same consideration applies to prcfjects that

- project purpose.

havetmore quantifiable objectives (e.g., production of --) as thel stated

&

Design-Testing vs Progress Evaluation and Tmplementation Monitorihg.

At some point in the use of the logical framework it Will beclome apparent
that there are differences in the treatment of a matrix that is to be used
for project monitoring and evaluation and one used to clarify the‘project
design. To test or clarify the design of the project the matrix should
incorporate only the bare essentials of the project. If it includes too much
information, one may find it difficult to escape semsntic cbfuscation and

focus on the causative linkages within the project.



At a later stage, when the logical framework is used as a guide for
monitoring and evaluation, the data in the matrix should be as comp%gte as
possible. Enocugh indicators for comprehensive coverage should be l%sted,
and explicit targets established in detail at al} levels. 1
Assumptions

Unfortunately, the assumption column of the matrix is the one that fre-
quently receives the least attention. Yet the implicit or explicit assunp-
tions of a development project are often the factors that determine its
success-or failure,.

As a general working definition of "assumption," I favor one such as
"an assumption is any event that must (or must not) occur, or any condition
that must (or must not) exist for the stated causal linkage between any two
levels of the matrix to be valid." If we look at the Industrial Development
matrix and the explanatory text earlier in this paper, we can see several
exanmpleg of this type of relationship.

Any list of assumptions is seldom exhaustive, and many assumptiéns ﬁay
apmearloverly cbvious, but as a general rule it is better to list téo many
assumptions than too few. Only when an assumption is listed isg it likely
t0 be examined for validity (one work group using the matrix system even
svggested the addition of a fifth column to the matrix -- "means of! verifying
asgumptions”). And surprisingly, many assumptions, once made explicit, are
found to be manageable within the scope of the project. Unless they are
jidentified, however, they seldom are manageable.

One final observation on assumptions is that too frequently we tend to

overlook behavioral assumptions. As alien technicians in a developing

qéﬁnﬁry we often agsume That host country people react the same way we do

]

Yry,

to'éncertain stimlug or situation. Unfortunately, many technically sound
' s
. v
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development projects have had disappointing results because they ﬁailed
to take into account the distinet cultural values end behavior patterns

of the recipient population.
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