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1.  INTRODUCTION

1.1 ‘'Inception of the study

FR

irn the World Bank Staff appraisal report, which constitutes a
detailed description of the future Kurunegala Integrated Rural
Development Project, 'overall responsibility for project evalua-~
tion' is attributed to the Agrarian Research and Training
Institute (1979:45), It is further stated that 'local universi-
ties and research institutions' would be contfacted'to provide a
complementary contribution in the form of 'small in-depth studies,

focussed on specific aspects of the project' (1979:45-46).

In the first half of 1978 one of these smaller studies was commi-
ssioned with a view to providing information that would facilifate
the pursuit of preliminary negotiations taking place between the
World Bank and the Sri Lanka Government, The Management Services
Division of the then Ministry of Public Administration and Home
'Affalrs carrled out this work and published a report entitled
Kurunegala Integrated Rural Development Project: administrative

and orqanz tzon wnfrastructure component.

When the design of ARTI's évaluation input was discussed with World
Bahk staff;%itAwas suggesfed:that this Institute should also per-
form a piece of indepth research on the operation of the administra-

tive and management structures peculiar to the Kurunegala project.

The team already involved in the ongoing ARTI/Wageningen Ugiversity
Research Project in Agricultural Planning was entrusted with this
additional task, It was at the outset conceived as a two-man/two~-
and-a-half-month effort spread over the period October 1980-

January 1981. ‘But it was soon realised that the subject




deserved a less summary treatment The Sri Lanka Institute of
Development Administration was approached and asked to collaborate.

SLIDA was selected on the grounds that certain staff members had been
associated with the earlier study carried out by the Ministry of Public
Administration and Home Affairs and were therefore already familiar

with the issues involved. SLIDA agreed to second two researchers on

a part-time ba51s to the orlglnal two-man team. Finally, the !
collaboratlon of an adv1sor worklng under Colombo Plan ausplces 1n_

ARTI was also secured,

Fieldwork in Kurﬁnegala Dfstrict‘was commenced in the second half of
October and.termineted by fhe end;of November 1980. Interviews with
senior officials connected w1th project activities were continued in
Colombo through the f1rst weeks of December. The first draft of

this report wascnmpleted and submitted for comment to the authorities

- concerned on 8 May 1981,
1.2 Research aims ,

The concision with which the original brief was expressed left room

for considerable latitude of interpretation. Close scrutiny of the
World Bank Staff appraisal report showed however that a major concern

of the external funding agency was suitability for replication in

other districts of the administrative and management structures selected
for the Kurunegala Integrated Rural Developmeﬁt Project (KIRDP) (1979:20,
34, 44, 59).

The research team therefore chose to do more than a mere evaluation

of administrative and management practices. It was decided to assess
performance in these fzelds with a view to ascertain1ng, f1rst whether
there was room for s1gn1f1cant 1mprovement and then,if necessary, how
this might best be achleved Seen from another angle such a procedure
could be regarded as tantamount te evaluating the repllcation potential
of this typetxfscheme. For the originality of the IRD formulation
consists, at least in the Sri Lanka context, in two major complementary .

characteristics designed to facilitate a rapid application of the

2



same model, if successful, in other gebgraphieai areas of the island.

The first of these characterlstlcs is that the creation ex nthilo
of project specif1c management strmuctures is restricted to a bare
minimum. The second is reliance on the administrative capacity of
existing structures of government and of those development oriented
organisetions thch already bave a nationwide network of local

subsidiaries. -

In other words, IRD provides a means of 'raising productivity,
employment, incone and living standards of the rural population’
(World ﬁenk 1979:20), which avoids costly departures from the
administrative nerm and thus favours the concentration of all
available funds on the pursuit of these stated goals. The authors of
the concept suggest moreover that proven replicability of the overall
design w111 contribute to a husbanding of resources both human and
financ1a1 when development efforts of a similar type are attempted

in other districts,
1.2.1 Replicability

At the outset it was thougﬁt that 'replicability' could be measured
in terms of implementation performance. It was proposed to gauge the
viability of administrative and management structures in this type
of integrated'rural development project with reference to physical,

financial and orgenisational achievenent,

This seemed to imply‘a straightforward factual description’of'two
basic categories of data, followed by a brief assessment of the
probability of attaining similar or better levels of achievement
with the same management structure in other districts, It was
planned to gather:
a) quantitative data relating to the
- fulfilment of material targets (outputs)
- respect of implementation schedules (bottlenecks)

- efficiencyﬁof precufement‘procedﬁres (timeliness)




b) qualitative information on the
- smocthness of inforhation.flow s
- adequacy of administrative structures .
- degree of'collaborat1on between 1mp1ementing -
: agen01es ;
It was qulte soon reallsed however %hat the apparently good perfor-
mance of several progect components did not necessarily bear witness
to the adequacy of the administrative and management arrangements
provided for in the progect as des1gned
Certain components showed a good record of taréet achlevement because
departmental heads had somet1mes been able to solve problems origina-
ting at a higher level of management by relying on the excellence of
their personal relations with other district level off1c1als to ensure
timely 1mp1ementat1on of their part of the programme. Other componenta‘
were so ccnceived that they could be carrred out independently by the
agency concerned and necessitated an absolcte minimum of interaction. b
with the project office. The progress of yet a third category of
project related activities could be assessed as quite satisfactory ®
when judged by guantitative criteria, while performance viewed in a

qualitative perspective proved in some cases disappointing.

The odus of evidence accumulating early in the studywegggested that:
a) the existence of‘project‘specific management structures
- Vcould at times act as‘a decelerating factor in implementation;
b) unimpressive levels of achievement Qere on the whole
confined to those areas where_cooperaticp of two or more
agencies was required | e
c) project design as given in the Staff appraz al report
neglected to spell out ,operational cr1terla for'the ongoing
(informal) evaluat1on of achievements essentlally qualltatlve

in character B

Substantiation of these shortcomings would clearly have led to a

critical reappraisal of plan»formulation and project structure in



the Kurunegala case.’ Negative conclusions at this stage would
further have cast doubt upon the wisdom of treplicating present IRD
design in other districts. The research team consequently took the
position  that without an- 1nvestigat10n of the general 5001a1 and -
political context within which the project has to operate hoiSui'e':‘j
measurement of administrative and management efficiency was p0531b1e

SR

This postulate in turn drew our attention to the. fact that certain

cateL s

notions crucial to project design weré lacking in:clarity Concepts
like 'integration','prior comsultation of implementing agencies'
'participation’ of grassroots organisations lent themselves to such
a variety of interpretations that few of those concerned seemed o
entirely agreed on exactly what constitutes 'integrated rural .

developmeht‘}
1.2.2 Ambiguities in project design

Several govgrnment officers.involved at one time or another in the
high level planning of the Kurunegala project havé pointed to-éie
'mutually supportive' character of different components asﬁéiidence

of the 'iptegrated' nature of the whole programme. This Bpiﬁion was
repeatedly expressed in oup:intérviews with sehiof officials and

was placed on record at a gécent workshop on IRDP* in paéers preseétéﬁ
by Messrs Mano'Pereralén?-K; Ramanathar, respectively Director and ;
Deputy Director of Regional“Development in the Ministry of Plan N
Implementation. The degree and qﬁality of this mutual support |

necessary to achieve integration are however nowhere specified.

But many of those interviewed tended to regard the‘projéct as

'integrated' merely because this adjective figures promlnently in

- +d
'

*Srl Lanka Instltute of Development Administration in collaboratlon
with KAS: workshop on 'Training of officers working in IRD prOJeCtS
held on 5 December 1980 at the Bandaranayake Memorial International =
Conference Hall, Colombo.




its title. Others stressed as pertinent the choice of strategy
whereby development_is fostered in a number of sectors simultaneously.
They suggested that respect”of the spatial constraint contributed
ipso facto to an integration_of thé various activities carried out

under the project within the boundaries of a single district..

Thie position is summarised and given quasi-official expression by
Mr Mano Perera, for whom the prlncipal elements in IRD that may be
regarded as 'mutually supportlve'_are 'h1gh priority... investments'

(1980:2). ' is thus reduced to a series of sector

specific 1nject10ns of capital over a predetermined period of time
within a given geographical area. Mr Perera later intimates in the
same text that this restrictive definition of the essence of IRD
may well not be the most desirable, but it remains the only feasiole
oﬂe,'in the present institutional and social context' (1980:8) .

. il :
A pragmatic.feeling on the part of planners for the limitations
imposed by this context appeers to have had some bearing on the
extent of the consultations carried out durlng the design phase of

the Kurunegala project and on the subsequent nature of the

‘Popular part1c1pat1on in the taklng of project linked decisions is
evoked, in several of the contrxbut1ons to the workahop already
mentioned, as one of the most sxgnlflcant ingredients for the

success of IRD. Yet in at least two of these papers it is emphasised

how dlfflcult thls has proved so far, while preprogect " consultation

of the people living in rural areas of Kurunegala district was never
even attempted Local Members of Parliament were canvassed for their
suggestions as to how development might best be undertaken 1n their
eleetorates But no approach was made directly to v1llagers or
villege level organisations, although this was done in the planning
stages of Hambantota and Matale 1ntegrated rural development progects

(Perera 1980 6) : v . : 'ﬁ . v
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The Kurunegala broject is then, on the one hand, described as an
integrated regioﬁél programme, but in which the essential feature

of 'integiatioh' - that is, the mutually supportive nature of closely
coordinated development activities’— plays a role of very minor
significance. It is, on the other hand, conceived to elicit popular

participation, but is in reality unable to go far in this direction.

It is the research team;s opinion that these disparities between
declared policy and actual performance reflect a preproject situation
that made them virtually inevitable. In keeping with its tradition,
the World Bank had at the outset apparently proposed to finance in
Kurunegala a project mainly concerned with improving”iriigation
infrastructure and roads. GOSL urged for a reconsideration of this
proposal in view of the integrated rural development strategy for
which it had just opted. The final project design as presented in

the World Bank Staff appratisal report constitutes, according to

certain key informants, a compromise between these two positionms.

Although fhi&daocument is regarded as final by the World Bank and
GOSL alike, it contains ‘numerous passages that remain ambiguous.

Some imprecision in a ré;off of this size and detail can be expected
and is due no doubt to the difficulty of last minute chécking, when

a piece of work is researched on one continent and drafted on another,
But there are other parts of the Staff appraisal report where the

authors have apparently sought to avoid being overly precise.

These passages‘refieét in our view the tension tﬁé£ exists in most
parliamentary democraéies between‘centralising and_céntrifugal
tendencies in government .It is desired, on the one hand that KIRDP
be locally managed to achieve a maxxmum of coordlnatlon befween
components -~ if not '1ntegrat10n‘ - and greatest possible beneflts

at least cost to the target population; there is, on the other hand,
an unvoiced fear that administrative autonomy may reach such a level
that the project could become unamenable to political'control from
the centre. This latter p051t1on is relnforced in the part1cu1ar

case of the Kurunegala scheme by an understandable concern on the




part of senior officials in Colambo that project activities in
the field may be substéntiaily modified in response to the usually
peftihenth but not always suitable views of World Bank supervisory

‘

missions.

The Staff appraisal report thus emphasiSes, for example, 'Local

level political participation in identification of project investments'
(1979:20) without ever determining how this could be achieved, while
theﬁsame document points elsewhere to the danger of 'partisan political
considerations in resqdrce‘allocation at the local level' (1979:4).

But such theoretical inconsistencies are perhaps minor when compared
with the practical problems inherent in tﬁe management of project

inputs or the enforcement of fruitful cooperation between different
government departments and office holders. The precise nature of
relations between the Project Director, the District Minister and

the Government Agént are far from clear in the World Bank document .
While the relationship of subordination between the Project Director

and the appropriate senior officers in the Ministry of Plan Implementa-
tion in Colombo constitutes an exception in that it is uncontested

by all concerned, there is apparently nowhere any written indication

as to what sanctions the Project Director can wield to secure compliance
from an implementing agency guilty -of negligent implementation of a

component.

Although there have been the inevitable cases of friction between
departments and the occasional human failure to fulfil targets, the
record of the Ku§Unegala Integrated Rural Development Project has to
date been on the‘whple remarkably good. The success of a scheme

of this kind should be measured after all not in terms of a total
absence of problems but on its capacity to overcome them without

harmful delay. 'This, KIRDP_has usually been able to achieve.

Our concern in taking a critical stance in the subsequent analysis
of project management and administrative practices has not therefore

been to censure. Our intention is to identify those weaknesses

8



1nherent in’ IRDP structure wh1ch may:or may not in the Kurunegala

FRES Toteames Pragn 1o

context have been compensated for by the profe351onal and pol1t1cal

Y

commltment oiﬁcerta1n key off1c1als For 1t is the nature and
AN A oI

extent of sgch bullt -in inadequac1es that ultimately determ1ne the )

i R o
wisdom ofurepllcatlng the” same model in other d1str1cts
) ][! (S SC NI IR R .
o o

1.3 Methodology

The tasks to be accomplished were rwoughly divided between the two
institutiqns toﬁwhich”team.members were affiliated. The SLIDA

researchers accepted the: respon51p;11qufor some of the enquiries

to be carrled out at the headquarter evelhoffce tain government

departments 1nvolved in KIRDP. The same two teem ‘embers also
analysed the pertinent legislative texts. The three officers working
under ARTI auspices did all the fieldwork in Kurunegala district.

In order to minimise the difficulties inherent in any endeavour

to combine in one and the same text sections elaborated by two
largely independent groups, the task of actually writing up results
mas undertaken by the ARTI researchers, who drew substantially upon

the information ﬁrovided by their colleagues at SLIDA.

Interviews with government officials were performed in much the

same manner whatever the rank of the respondent. They took the form
of a loose conversation prompted by a list of questions both general
and quantitative. No attempt was made to elicit responses according
to a predetermined schedule. On the contrary, informants were
encouraged to elaborate or digress at will as soon as a topic awoke
their personal interest or gave them an opportunity to voice their

feelings.

This technique served us well in that it nearly always afforded an
insight into the grounds for grievance or satisfaction of particular
departments and individuals. We did however take pains to ensure
that at the end of such open interviews we had secured as precise

an answer as possible to each one of the questions on our list

(cf. Annex 1).



In Kupunega;a‘town we covered the whole gamut of officials. responsible
for cq@ébﬁéﬁt’implementation at district level. But we also spent
sever;iudqgs in the countryside visiting Agrarian Service Centres,
Cultiyg;}qévOfficérs, field(persqnﬁel of the Department of Minor -
Exporfhéiééé and Agricultural Managers»qf_;he Agricultural Development
Authority. This.;xpefience provided a valuable corrective to

information we had gathered at other levels.

[

~
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2. KIRDP: THE FORMAL DESIGN -

The purpose of this chapter is to provide a condensed

description of the project as it wds designed and to point up

those features that make for its originality. We here draw

only upon the World Bank Staff appraisal report, since it is agreed
by all parties .that this document should be seen és the canon by

which performance is judged and responsibilities are defined.

2.1 Components

We consider that the project comprises two separate categories of
componegt: in the first, we have grouped all those activities which
have an objectively measurable end effect and make a clear contribution
to the socio-economic development of Kurunegala district; in the
second category, we piace those managerial and administrative aspects
of the project which demand an input but whose precise outputs

remain somewhat intangible.
2.1.1 Development oriented activities

The Staff appraisal report lists 12 components, which fall into the
first of our categories, and details a precise expenditure schedule

for each, Table 1 constitutes a summary of this information,

No attempt has been make in this resumé to group thg Izimain
components according to any logic of our own. They are set out here
in the order in which they are dealt wifh in the report quoted. On
closer examination, however, several crosscutting subclassi{ications

do appear possible.

It is interesting to observe, for example, that the Ministry of
Agricultural Development and Research is involved in the fmplementation
of no less than four different compoments (1,2,3 and 4), in which

several distinct departments of the same ministry are responsible for

11



Table 1: Compqnents of KIRDP

Title =

Subcomponents

Agencies concerned

Irrigaiion and water
management

Rehabilitation of major tanks
Rehabilitation of minor tanks and
anicuts

Lift irrigation

Irrigation Department.

Department of Agriculture

Agrarian Services Department
Agricultural Development Authority

Coconut development

Improved husbandry
Plantation rehabilitation : v
Coffee, pepper, cocoa intercropping

Coconut Cultivation Board
Department of Minor Export Crops

Agricultural extension

Department of Agriculture

Agricultural input supply

Construction of seed processing
centre

Agrarian Services Deﬁartment
Department of Agriculture

Agricultural credit

Loans for:’ : _
‘ paddy and subsidiary food crops
< coconut rehabilitation

farm equipment and vehicles

-Overdue loan recovery

People's Bank
Bank of Ceylon

Livestock

Department of Animal Production and
Health




Lboesx

Table 1 continued. % 3 o
Title Subcombonenté Agencies concerned % %
: e - =
7. Groundwager explorhtionr' - Hydrologicai'surveys' .- Watér Resources Board . -
” v : - Hydrological mapping S ' -,
. .~ Well construction - <

8. Bural roads , - Villagé access roads

.~ Schooliaccess roads

- Department of Highways

9. Rural water supply =~ Well cdhsé}uction - Department of Local Government
, e : 3 S Services’. 5 B
s - National Water Supply and Drainage
‘Board : S
10. Rural electrification - Construction of disfribution : - Ceylon Electricity Board
' S lines”and sqbstationg A
11. Health 2 - -~ Department of Health
12. Education g - Regional.Departdﬁhf]of;Educaiidh
: : B = Ministry of Higher Education
= .
o QE! O
28y i Toa
59 :
<0 3 "
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carfying out activities described as compleﬁentaiy. Vfﬁ no other
component does a éingle ministry field more than two deﬁartments

(the Ministry of Finance and Planning in agricultural credit and

the Ministry of Local Government, Housing and Construction in rural
water supply). We shall”later see (3.2.2) that the collaboration
which might be expected of two or more agencies assuming complementary
attributions under the same ministerial umbrella is not always as

productive as could be hoped.

KIRDP components can be further grouﬁed into significant categories
according to the preeminence of a partlcular aspect Thus, while

the provision of a certaln amount of capital investment - 1n the form
of vehicles, buildings and office furniture - is a feature of nearly
all componente, if assumes major proportions in the case of components
1,7,5,10,11 and 12: without the special machines and apparatus made

available under the programme these components would not exist.

Quite.the opposite is true, however, of components 2,3,4,5,6, and 9,
in which the supply of equipment plays a minor role when compared with
the principal objective of strengthening thetdperational capacity of
the field agencies concerned. This ié-achieved mainly by increasing
both tbe number and mobility of staff while at the same time extending
an existing network of facilities to improve coverage 1n_hitheito

neglected areas of the district.

The importance of the distinction we have drawn between the latter
two categories of component lies in the worldwide experience that

it 'in practice usually proves easier to carry out a development
effort demanding almost exclusively heavy infrastructurai investment
than it is to increase the efficiency of established institutions. To
build a new road may thus be costly, but it requires less'thought
than the restructuring of an agricultural input supply system'
earthmov1ng machines are more predictable than government employees,

farmers and prlces.
The problems met with in the development of institutional capacities .

b 14



tend to increase with the number of actors involved. It is therefore,
foreseeab1e4that the greatest difficulties will be encountered in
those components of KIRDP in whlch not only two or more agencies
must cooperate to ensure 1mp1ementation .but success also depends

upon the reactlons_of the target populat1on. For these are - ..
precisely the programmes which have a stronglyzinsyitnggong%ﬂ -
character insofar as they attempt (or should attempt) to address the
farming conmunity as a whole and thereby create the premises for

group action.

The components that answer this descr1pt10n are ghe,f;rst four .on.

the Staff apprazsal roport 1i

t - and, ta a . much lesser extent, also.. ..

the f1fth The success of each 1s strongly cqndltloned by farmer
attitudes to the 1nnovatlons proposed These components are, besides,
partlcularly vulnerable in that they comprise a number of mutually
supportlng acﬁiy}rles sqnghat failure of one can cause the breakdown
of others dependent on it: coconut development (2) cannot proceed
without credit (5); water menagement (1) is impossible without the
introduction of new varletles by the agricultural extension services

ey Py e

(3) and agr1cu}tura1 1nput supply (4) is again closely linked. to. the

ot

credit funct1on (5) . Thls is a simplification. The ramifications ...,

M AV S

of 1nterdepe¥dence are. 1n reality much more complex,...

In no other component is the achievement of targets conditioned to
anything 1;ke}thersame degree .by the ability of largely autonomous
government‘agencfes to. work in harmony It must _be emphasised,

however that 1nteragency cooperatlon 1n the 1mp1ementat1on of scheduled
act1v1§}es(3s a necessary but hardly suff1c1ent precondition for the ...
occurrence Jf 'integrated’ development Project .sponsored programmes.; :.
may well be mutually support1ng ;nsgjar as they call upon several..: .
departments for a coordination of their efforts. But for it to be
possible to speak of 'integration’, cgnbined'efforts must. have.an .:; ..

incremental effect that exceeds the sum of. .departmental inputs. . - .- .

m s PR RTINS gt

The efficiency of the resource development activities planned under

KIRDP is in the last analysis also a function of staff motivation.

15



It 1s not possible to measure this particularly 1n the case of

ev

components fielding hundreds of officers in Kurunegala district .
It may nonetheless be app051te to point out that provision is made.’ .

in five components (1 2 3 5 and 7) for sending a very 11mited number N
Lo .\‘\.—‘ ~2} SRR S
of agents on short 'overseas study tours to neighbouring countries._._

-v,.-v.:.w M E T

The p0551b111ty of being selected may be found to have a certain N

4Ly

1nf1uence upon 1nd1v1dual performance (cf 4 2. 3)

I S B e R Pt sy gl

2.1.2 Management and control

The management component in KIRDP is 8o de81gned that a minimum of -
the progect's resources are’concentrated in this relatively unproductive
a4

sphere of act1v1ty§ Wh1le full time responsibility for coordination

accountancy and progress control 1s vested 1n the pro;ect officer

81tuated in the Kachcheri precinct at Kurunegala other KIRDP manage- B
ment duties are performed on a part time basis, at district level by

3 e

the local branches of 1mp1ement1ng agencies and at national 1eve1

by the Ministry of Plan Implementation

P

Cruc1a1 to the functioning of the whole project is the Director

b

seconded by his staff ' He must ensure that components progress
" .

according ‘to schedule, 1dentify the reasons for less than average
standards of performance contribute to the solution of conflicts

and report regularly to the funding agencies.
IS IR DO ot E . Veerdter.oqy o TR

. . ¥ cn G m - P AN
In Kurunegala his most important p01nts of reference are in principle )

the Distr1ct Minister and the Government Agent The former plays 8

e -\.‘, ot

de01sive role in assuming the responsibility for 1ssues of a political

'''' oot

character thus leav1ng the Project D1rector free to deal with his
allotted tasks " The Government Agent s pos:tion vts - vts the
pro;ect 1s however nowhere very prec1se1y defined '

N AR H :‘lv. it

Capayh kS dp i H PRI
The District Minister i closely 1mplicated 1n all management dec151ons
feve 1 2 .

insofar as he is chairman of the project Coordinating Committee, which

should meet 'at least once a month' (World Bank 1979:43) in Kurunegala,w

P P S I E R UR F 1 SIS ANPE S SIS S SV B S
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The Director is wember~secretary of this committee, which comprises
the heads of all dgenciés ‘Tesponsible at district- level for the . -
meetings ‘of "d4d hoe sibconmi ttees dealing with specific problem

areas 'in theé ‘overall ‘programme. ''On-these subcomittees sit the- . + - o
heads of implementing agencies concerned by:the problems in ‘hand"

and certain members of their staff.

The District Ministér, the Goveérnment Agént and the Project Director::
all three further -répresent ‘the projéet at a national level,. A .- ii.
steering committee chdirted by ‘the Secretary ‘of the Ministry of Plan;
Implementition meétsTdf thre€-monthly intervals  in Colombo 'to.
resolve .... policy issues as well as implementation bottlenecks and
coordination problems’ (World Bank 1979:43), Attendance at the
meetings of the Steering Committee is on invitidfion and is usually
restridted to government Officidls directly concerned at either 1.
national ‘of “distriét "1évél by items ou the agenda: -

Unlike the Dilstrict Minister and the Govérhment Agent, the Director
of KIRDP Wds project specific functions both in the district and
within the headquarters staff of his line ministry. He is responsible -
with the Director, Regional Development ~ for the Project Cell, which
operates insidée the Ministry of Plan Implementation, “and has ¢lose
links with the Centralised Tender Section. The latter organises the
supply to project components of scheduled material inputs that must

for the most part be imported or else are not available in Kurunegala

disntriéfi""ﬁe"“; i e TR : LTSRS R I s . . i RSN
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2.2 Unconventional féatiirés:

deSigﬁéd”féﬂFegémbié:a semi-dutondmous relay ‘of governmentat the "

regional"IévEff “Thé rationale behind thi's ‘procedure was to dgchiévé =
devolution and local reconcentration of authority”” ‘Such projects™ =i '
tock over many of the tasks previcusly incumbent upon local authorities

or the regional offices of ministries located in the capital. But
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these existing authorities were rarely abolished outright. Instead,
the project would either reduce them to near silence in its geogra-
phical sphere of influence or would else accept with them an uneasy
relationship based on mutual avoidance. Both the project and the

other agencies would maintain separate vertical linkages with their

parent organisations at national level.

This kind of arrangement has in many countriee fesulted in a vesting
of project leadership with disproportionate powers, in lack of
coordination, patchy development and substantial wastage owing to
frequent duplication of efforts. The intention behind KIRDP is

that the project should escape these particular pitfalls. It has

moreover been moderately succegssful in this respect,

This it has achieved by exer0151ng a certain control over project
linked activities, whilst at the same time in no way infringing upon
the administrative autonomy of implementing agencies or preventing
them from fulfilling their-regular programmes. KIRDP is to be seen
more as a catalyst acting upon an existing development potential

than as an independent authorié& 'bringing' development to Kurunegala

digtrict.
Section 2.2.1 to 2.2,5 describe these novel aspects of KIRDP.

2.2.1 Decentralisepion

Although its physical presence cannot Se observed to exteﬁa beiend the
walls of a small office building in Kurunegala town, KIRDP is at the
origin of a cluster of activities which directi}‘ihflﬁence the lives
of hundreds of thousands of people in the district . _In this sense,
project administration is truly decentralised for it does little
more than marshal the efforts of implementing agencies and serve as

a clearing house for two—way communication between these and the

Ministry of Plan Implemeptetien.

ey T Dere
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The Minist;ylfoy,itsﬁpgrt has a say in project orientations through .
its S cretary, who chairs the Steering Committee (cf. 2.1.2.). But.
this general superv1sory role is shared .with the District Minister-.

and alsolw}g%pgggg1p}e w1th the 60vernment .Agent (World Bank 1979:42) .

gty m Y Do

The Proiggng%ggcﬁor:cannot-be regaxded as a focus of power, for he. - .
takes n& indépéndent decisions with regard to implementation and

mereTy .sees to it that the programme as outlined in the Staff appraisal .
repor* is adhered to. Although the Director does not himself handle .
such matters as. the delivery of equipment . or the transfer of funds:

to 1mp;gment1ng_agenc;es,vhe is Jn.a‘position»v:asrofficer of the. : .- ..
mlnlstry of Plan Implementatlon and member of the Project Cell in .

that m;nistry_—wto expedxte”certaln:procedures. An interesting -

aspect of hlS activities 1s . however, that he cannot himself wield-
sanctions against agenc1es negligent or slow. in carrying out project ::

work.

The whole issue of sanctions in project management is revealing

in that it_Qemqngtrates:just how_decentralised the _management of- | -
KIRD? ;éally is:.whi;e decisions to modify the original design of -
componépps are colleg131 insofar asfthey.are\taken.in;committee,
meetinéé, it is in'novqoqument_specified precisely where the power-

to sanctidn inadequate implementation lies.

The 5biiiti_touenfgrce adherence to project design no doubt ultimately
restg_&i;h»jhe Wérld Bank, which can refuse to reimburse expenditure
on unﬁﬁp:qved itgms. inisAand the generally high levels of commitment.. -
to sgrviqgwghgg_mgy_be_qbservedmamong‘seniqrAgovernment officers in -
Sri Lanka are apparently sufficient to ensure compliance in a
management.stpug}H;e characterised by an exceptionally -even spread of -
: reéponsib;?itigs&u P

........

2.2.%';1wplemen;atign by proxy.

Attempts at 'integrated rural development' have in other countries

often taken the form of a mere transfer to the project of authority
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over a W1de array of local government agencvec previously affiliated

to parent organlsatlons at nat1ona1 leve] This has given rise to -
frequent conf11cts of loyaltles anx1et1es on the part of staff with
regard to regular promotlon and apprehen51on concernlng the future
after the prOJeCt has come to an end. Cooperat1on between these
formerly autonomous agencies regrouped under projer‘ auspices has

moreover rarely shown much 1mprovement over the earller 51tuat10n

KIRDP neatly sidesteps all these problems by leavzng 1ntact agencies
already ex1st1ng in the dlstrlct and relylng for implementation
exclus1vely upon them. It should be 1n the 1nterest of the agencies
concerned to collaborate w1th the prOJect 1nsofar as the latter supplies
them in almost all cases with badly needed new equ1pment and buildings.
The project should thereby achleve its own goals, wh11e each of the
agencies is the object at district level of cap1ta1 1nvestments which

will contlnue to benefit them when the project is over.

2.2.3 Reinforcement of field agencies

Central to KIRDP strategy is a strengthenlng of the capacity of field. .
agencies (World Bank 1979 20) The aim is not so much to vest them
with new roles and to encourage the use of an innovative technology

as to foster an expansion of their normally qcheduled actlvitles

This obJect1ve is ach1eved in most fields by 51mp1y prov1ding funds to
finance train1ng, the salarles of incremental staff the construction
of 11ving quarters’:offxce and storage space An important subs1d1ary
aspect of this kina of support to exlst1ng programmes is the supply

of veh1c1es to 1mprove the mob111ty of personnel and thus increase the
frequency of each agent s = B _
contacts with the rural population of outlylng areas S1m11ar1y, funds
have been made available to cover the field indemnities of greater

numbers of staff and, in certain cases, to make it possible for ogficers

to purchase on credit their own vehicles for'partial use in the field,
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But some components of KIRDP have  required more specific ihputs{ :

Such is the case, for instance, of the groundwater exploration, o
rural roads and water supply components, all of which could not

become, operational unless -supplied: under. the project 'with- some'fairiy® .
sophisticated. pieces of¢machineryunm1nrthi51respéctJKIRDPfhﬁS“Very‘ :
occasionally been ready to sponsor a:new type of :activityi(iie. =~ e
experimental hard-rock drilling for groundwater by the Water Resources
Board). Nonetheless, most capital equipment provided by the project

is intended for use in extending the existing infrastructure.

i
IR H

e e P e e e
2.2,4. Global approach ..« .. @ ~vi e e S
Many so-called integrated rural development projects concentrate
almost exclusively onn strongly production related activities. These
may ipclude.a . .certain-amount of traiming in agriculturefand*Vifalfrhr31 
skillg,, Tike farm .machifery repair or carpentry.: But-théyﬂfarélyi
address .a.true cross-section of:rural needs. : ::: - e

3 Sy yve. e PRERNS N ISR TRV Sl Boaee oo L BSEARS
RS RN PNy D02 . $LEAr Pt : : . : o

In the formal.design of KIRDP a real effort has been made to ensure: .
multisectoral. .coverage. - Production was- obviously a miajor concern:
of the planners, sipnce -nearly- 80% of the funds available areidevoted = '
to the . first five compoments, inm all.of which agriculture-predominates N
(World Bank 1979: Annex:2, Table 1). ~Rs.76.5 milliontare 'mevertheless
to be spent on roads, water supply, electrification, health and
education, despite the fact that-in all these resnécts Kurunésala district
is by and large far in advance of the standards usually mét*with?iﬁfi”*::
the developing countries,

iy
So, even:though KIRDP clearly .céntres on agriculturalﬂdevelopment,:ﬁ
this is paralleled by activitieS*in’other'spherés; ‘Besides, eveh;“?
within agriculture care has been taken to strike a balance between
the éector with the greatest potential for economic growth and that
characterised by the urgency to meet rapidly increasing subsistence
needs; the coconut industry and minor export crops thus benefit from
a substantially smaller input of funds than does the tank rehabilitation

and water management programme aimed principally at improving rural
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incomeslgpwgpg less. favoured central and northern parts of the

vty Lt e

district. e

KIRDP is then not only multisectoral 'in its apprbacﬁfﬁﬁf'wf‘tﬂghsamé .
time endeavours to. avoid concentration’ of résources and- a consequenf

worsening of 1ntradistrict disparities.

2.2,5  Interdependent components

first fiv‘;

R - As

with KIRDP dur1ng itéhdeszgn phase, that th;s_wasgin fact .intentional,. .

The 1rrigation‘ggd agricultural input supply .components were thus,

for example, frow the outsetvéonceived of as complementary. The same ]
is clegg;yvprug of water management, the introduction of new: cropping:
patterns);agricultu;glﬂextggs;on and credit, Even rural roads tie:
into the:plans,for'health and education,:since they.will bewtrgngmv
to improve access to clinics and schools,wwhilentheqﬁlectrificaiion:”
sch;me 15 tqitﬁke the needs of these same institutions intOwaccount;. '

PO S I IRV

The only components which are not evidently linked to_othefs,areuu”:ﬁ:»ﬂy

livestock groundwater gxploration .and water supply,

The mutually support1ve nature of the majority of components together
with the g;qbg;_gpp;qach.descpihed:abovellend credence:to the notion -

that this is indeed an 'integrated' project,

P
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3. INTEGRATION

We pointed in the Introduction (1.2.2) to a number of ambiguities

that beset the desigﬁ of KIRDP. A highly nuanced gamut of opinioﬂs
on what 'integrated rural development' really is or could be in the
Sri Lankan context has made it difficult for those responsibile

to reflne the project's original rather schematic framework. Lack

of consensus has inhibited departure from a 11terallst 1nterpretat10n
of the Staff appraz sal report. There has thus been little leeway
for the removal of 1ncon51stenc1es and areas of potentlal conflict

bu11t into the project from the start.

In this chapter we discuss the whole issue of integration and try to
evaluate how successful the management structure has been in fostering

this end.
3.1 The concept

Though it is not always made explicit, it would seem that most offic;als
agree that a minimal definition of 'integrated rural development'” |
implies the carrylng out of a certain number of mutually support1ve
activities the net result of which is, in the words of one of them

'more than the sum of the parts’. Consultatlon of the target populatlon
in the plann1ng phase, concentration of ‘the development effort upon

less pr1vileged groups in the community, active participation of rural
people in the taking of specific decisions during 1mp1ementat10n

‘and ong01ng readgustment of project strategy in response to evaluat1on

feedback are also frequently mentloned as features of IRD

It is interesfing‘tonnote that*the'Siaff appfaisazvreport nowhere
endorses even the minimal definition. We are however assured that
GOSL was insistent that the project be multisectoral and that components

be designed insofar as possible with a view to being mutually supportive.
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3.2. Mutual suppport

We shall in this section first describe the interlinkages between
related components and then assess. the adequacy of projééf management
in coordinating their activities,

R S

3.2.1 "Clusters of componénts: -

According to'the project document, 'the principal...thrust would be’
to rehabilitate the production base and to improve supporting services
eéssential for incréased paddy and cocohut production' (World Bank
1979+20) . As already mentioned (2.1.1), these'objectives can only

be achieved through the collaboration of several agencies engaging

in complementary activities.

The improvement of paddy yields calls for the upgrading of existing
‘“irrigation works, the introduction of better managemént practices
and new varieties, the supply of agricultural inputs and the provision

of credit.

With regard to irrigation, responsibility lies within Kurumegala
district not only with ‘the Irrigation Department but also with the’
"Agrarian Services Department. The former 'is ‘¢harged with the
rehabilitation under project auspices of nine major tanks in the Dry’
Zone, while the latter is in principle only required to carry out
d;egﬁ;d; maintenance work on minor tanks - a task ‘that ASD would

have performed whether or not KIRDP had beéen 1launched. There is however
‘some confusion in that certain field officers ‘of ‘the Agrarian Services
Department refer to mainténance ” work on minor tanks as part of a 500
?ﬁiégff‘fdﬁkﬁand"aniéqt reliabilitation plan, which'is 'directly financed
ﬁhdér the project ‘and scheduled for implementation by ‘the Irrigation-

Department.
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In reality, the only official “operational = lipkage that -ASD has to
the project is in matters concerned with water management. Yet

heré 'agdin “some ‘ambiguity prevailg’,’ “for different departmentsi'imnﬁ

TS R R AN S RS S S

understand this term in~d1fferentymanners.

IO B A N R T
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The Department: of Agr1cu1ture in Kurunegala began “in’ 1978 ‘to test

on- the command areas of teh' init6r tafiks and’ the1f'éssoc1ated ‘eHena”
lands a series of new cropping patterns elaborated at the Maha
I1lluppalama Research Stition.  The intention’ wis'th achieve better e
timing of agricultural ‘bperations ii¥ nzha paddy” cu1t1vation tor
save water and reducé’ the 'risk” factor ‘attendant upon the grow1ng

in yala of a whole range ot field’ crops on’ sparingly 1rr1ééted s
asweddumised-land. i Extension staff belongxng to the’ Department“of
Agr1cu1ture wereé specially”’ trained’at Maha’ IlIuppa]ama and “the

experiment is claimed finally to have proved a success in’ ya!a 1980

YR VRt R T Pagpe i RS e O

Since then, the Agrar1§n "§ervitds Deépartment has’ supposedly taken'””
over from the extéfision servicé ‘and”its ‘Cultivation Off1c9rs are i

said to be superv1sing the intrdduction 6f thé new technology on 41

more minor tanks recently rehabilitated by the' Irrigatlon Department
It is however, simultaneously maintained by the Dapartment of
Agrlculture'that ‘¥ts ‘dwn v111age levei exfens1onlsts (KVSs) will be

doing thé¥ ddfie ‘thing on 906 minor tanks in the ‘course of 1980 81, .

o e{F ey T BHTE it AR T U e S Gl et

Apart from the ‘fact that it 'is unequ1vocally held by the Agrzcultural

P SRR A

Develophent Author1ty that the Irrlgut1on Department had in hovember -

1980 completed fehabilitation work (a sine qua non for 1mproved water

management) oh’ no more than 30 tanks it is qu1te obuious that the
whole‘mlnor 1rr1gat10n component of KIRDP is 'raught w1th uncertaintles.

noné of ‘the three’ agencles 1nvolved seems to have a clear perceptlon'1

*ASD is scheduled to recelvevvehlcles pald for out of pro;ect funds.
These atre’to improve its effic1ency in‘the general “area of agricultural
input supply. But part1cipat1on ip this component.is-entirely: g
consonant with the Department's traditional activities, which are

merely streamlined by this addition to its transport fleet.
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of its duties or achievements'inythis_rield. -,’ e e e e
To complicate the picture st111 further . the Agr1cu1tura1 Development
Authority is required, according to the Sfaff appraisal report. .
(1979:41), to give support to ASD activities in water management; and
assurances vere. given us by the ADA chief . -0fficer in Kurunegala that.
this was 1n fact the case. on the 30 minor tanks -already rehabilitated
These multiple confusions stem probably from the facts .that .
a) the criteria for Judging the degree of. completion. of .

minor irrigation rehabilitation work are. not the,same .

for a11 the parties involved (cf 4 1 2 below),. ‘ e
b) different agencies have cut the original .Maha, Illuppalama. S a

water management package down to size, 'each;oneito.suit. ey

its own, requirements s e ‘_w‘
c) the term water management ' is extensively used to

describe the organisation of minor tank irrigation

under the provisions of the recent Agrarian Services

Act (No 58 1979) which in no way refers to the.

Maha Illuppalams package

The irrigation programmes under KIRDP implicate further 1nputs trom _
the Department of Agriculture and the Agrarian Services Department‘”,;p
insofar as the former makes available the seed for paddy and most other
field crops while the latter provides farmers with fertiliser .and .
agro-chemicals In all these act1v1t1es both organisations compete

to a certain extent with the Multipurpose Cooperative Societies,ﬂ
whose retail outlets are particularly active 1n remote Aareas of the -
district In recent months, ADA has also begun to fulfil .2 _modest
supply function In each of these cases the project has 1mproved the
timeiiness of input supply by prov1ding the agencies concerned with
badly needed trucks and jeeps The construction w1th progect funds

at Maho of a seed processing plant will also contribute to the spread

of improved varieties J;<2”~“ e

sk pe T eivan g
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Agricultural extension is described in the Staff appraisal rpporf o
as a component with no c¢ross-linkages to others, Yet we have © ' ¥
already seen how KVSs and Cultivation Officers perform tasks thaty
cannot always be clearly distinguished. It is said that COs are
there to organlse the farmers while the duty of the KVS is to
transmit to them appropriate aspects of new agrlcultural technology
However, there were 1n November 1980 in Kurunegala district 517 COs
and\only 314 KVSs Moreover, the COs are in the main local men and
women, enjoying the confidence of the population with whom they

work, and are unlikely to move out of the area. The KVSs are on

the contrary often people from other regions of the 1sland and

are quite frequently transferred from one posting to another

The KVS thus not uncommonly has the double disadvantage of
unfaniliarity with his or her,clientele and a very much larger number
of farm families to approach than does the CO. In such circumstances,
he either never contacts a large proportion of the farming population
or else relies on his good relations with certain COs who serve

as his re]ays. *he field officers of the Agrarlan Serv1ces Department
are in this ~sense very much 1ntegrated 1nto the project, since they

bear the unoff1c1al burden of much of the exten51on work

COs also have substant1al informal duties to fulfil in the coconut
growing areas 1n the south of Kurunegala district, For here the .
37 Coconut Development Officers of the Coconut Cultivation Board
have apparently so much to do by way of subsidy issues and superv1soryf
v1s1ts to permit—holders‘ that they have little - if any - time
at their disposal for extension activities. ~'So Cultivation'Officers
are being encouraged by ADA to popularise certain aspects of the
coconut rehabilitation programme.

The-coconut development compopent of KIiIRDP has howvever a more -
vital and official link:.with the Department of Minor Export Crops,"
which supplies it with planting materials for the coffee, pepper

Subscribers to the various coconut rehabilitation schemes.
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and cocoa intercropping scheme. The latter depa:tment also makes

gestures towards extension in as much as it runs a smaii number of
demonstration plots in farmers' coconut plaﬁtationS-and provides- !
the Department of Agriculture with one subject matter specialist to

serve on a panel mainly engaged in training KVS generalists. -

Only one other component has some formal relationshlp w1th another
agency in view of accomp11$h1ng progect sponsored activities. The
People s Bank charged w1th loan recovery under the agrlcultural
credlt componeht employs its s1ster organisation, the Cooperative
Movement, to act as an 1ntermedlary with defaulters. But the Bank
of Ceylon wh1ch is also funded by KIRDP under the same component,

v

operates entlrely on 1ts own,

This is equally the case of the remaining components: livestock,
groundwater exploration, rural water supply, roads, electrification,
health and education. If, as we suggested in section 2.2.5., the
latter four can be said to have been planned asifunctionally'integra-
ted,: none of these components calls for the least cooperation between
agencies during the impleméntation phase. 1In fact they differ
fundanentally from the'precediog nexus of highly interrelated pro-

grammes in that they in no way depend upon a positive response from

. the target population for their success. Or, put apother way, their

apoeal to the inhabitants of rural areas is assured in advance,
because they offer no more than an‘improvement'of'eiisting services
already in high demand., Even the livestock component is no more, in
the last analysis, than the prov1sion of more easily accessible

prophylactic and therapeut1c veterlnary care ot 1ong proven val1d1ty

All those .components concerned with agriculture and irrigation. are
however extremely vulnerable to the quality of public response with
respect to innovatory practices. The failure of one to elicit a
positive reaction on the part of farmers can bring to nothing the
efforts of one or more others, All must progress at an even rate,
for iﬁproved agricultural methods can only be successfully introduced
if all mateniglfinputs, technical. knowledge and organisational. skills

are made available simultaneously.
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3.2.2 Frictidh betiieen implementing agencies

RO TRy R hyerpooe sl Ut
In Fespect-of a1l but''the £irst’ four components 11sted 1n'réb1é'i

the project ful¥ils almbst ho coar@inatlng funct1ons “It;acts as

a dispensgeér of! 1nputs and tried 16" accelerate implementatlon when

ey riaeld

componetits™ fall belind"Schedule’ fts monitor1ng system highiights
delaysl “Whether' thésé are due to 4 Slow- aown in the supply of '

robh

inputsifrom outside the distiiét” or to siackness ofi’ the part of

implementing- agéncied, the Diréctor can’ do 11tt1e “more than Eﬂlnt UP “theSe

se it iwd ing

inadequacies and hope that ‘the publicxty g1ven them will move thos

responsible to remedial action.

Y R BTN S B AR A

The ' Diréctor's position “is ‘rather different vwith . regard o those ,
POUP Components “in ‘which' 1nteragency cooperation is e vital 1ngredient}mi
for successful 1mp1ementat10n ' The cross cutt1ng tles of 1nterdepenoence
whicli'/'as’ alreddy ‘described,’ ‘Tink several of the organfSatrzns d1rect1y f
oot 5o ViTinE o ylimesiiva

involved “i’ agr1cu1tural development act1v1t1es do of occa51on glve

risé t6 ‘dértain tensions that 1t is” the Dlrector s role to pall1ate.
R

Agencies ‘mo¥e or“Yess covertly accuse each’ other of faillng to work

to schedule or provide reciprocally essential services. The spontaneous‘

emigratlon of staff in the agrlcultura] sector from one department

FXCIT ISR VI P T P IES 1Y mesit oaderi 3

It would'be hardi§’1éir“togsﬁegﬁ of contlict’ hetween the ma;orlty

.......

of 1mp1ement1ng agencies in’ the agrlcultural sector.i For each organlsa—“w

tion's ﬁrOgramme is"outlined as” ‘a dlscrete ent1ty in the Sfaff aDpraLsao'%
IO i s

rpport and’ it is"thus pOSsible “in the last’ resort for each agency io

go about ‘its"bisiness ‘almost entirely ‘on its own.‘

sAmereniy p ek it A

Ambiguitied’ or "4t the very least mlsunderstandings w1th regard to the
precise’ ‘extent '6¥ their responsxb:llties in the general area of 1rr1gat1on
may 1nspire with a’certain mutual diffidence the relatlons between the"'“
Irrigation Department and ‘ASH. “A"Tack of clearly deflned boundaries' A

between “the ‘Tatter ‘and “the " Department of Agrlculture is 31m11ar1y notlmuw

very conducivé t formal’ cooperat1on at f1e1d level » The recently

constituted Agricultural Development Authority has few problems of its
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own in Kurunegala district, but is the_object:of very strong
reserves on the part of the Department of Agriculture and ASD. The
reasons for this are twofold on the one hand, it arrogates for itself
a8 new role as coordinator between KVSs and COs while, on -the other
hand, (as an ADA official put 1t) the Authority proposes. 'to ensure .
that officers of a11 agencies in agriculture in fact do their work',
This body s perception of itself as. a8 sort of agricultural .police force:
does little to encourage the voluntary collaboration of other depart-...-
ments,_but then nor does this hamper its own other, barely nascent

activities in the area of specialised input supply.

It is the contention of ADA's Deputy Director ior the Northwest province
that the Director of KIRDP and the Project Cell in the Ministry of Plan:
Implementation actually solicit information on the progress of components
that his Agricultural Managers collect on a monthly basis in the.
electorates tor which each bears responsibility. In this respect the
Authority fultils a monitoring runction for the project. ADA has so

far rarely gone further than point up certain deficiencies in implemen-
tation, In one case it has however pressed for actiom:and remained
largely thwarted

We are referring to the conflict which openly opposes. in Kurunegala
district the Department or Minor Export Crops and the Coconut: Cultiva-.
tion Board. While subsxdxes for coffee, pepper and cocoa intercropping
on coconut land are handled by the Board, DMEC is alone in. its command.

of the technical knowhow necessary to achieve the success of this.
programme.‘ Having been deprived at the begining of KIRDP of 20 tield
officers nho were drafted 1nto the ranks of the Department of Agricul-
ture's extension staf! DMEC no longer has sufficient personnel:to

ensure follow-up on the intercropping scheme. Considerable pressure

was brought to bear by the regional off1ce oI DMEC in order that S i
resources be again made available for carrying out minor exporti€fop .-
extension activities ADA fully supported this move, but was unable
in the long run to achieve more than a commitment on the part of the
Coconut Cultivation Board to recru1t five or six new field officers

for training and subsequent employment in 1ntercropping -follow-up.- ., .
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" In this. type of confrontat1on the Progect Dlrector may 1ntervene
with varying. degrees of success But there are contl1cts in KIRDP
about which the Director can do v1rtually noth1ng. Instead of
involving different departments called upon to cooperate in the
field, they are character1st1c of vertical relationships between
1mp1ement1ng agen01es and the Centrallsed Tender Section in Colombo,
wh1ch 1s instrumental in supplylng them w1th all major materlal |
1nputs. Many agencies do not suffer unduly from the long delays
frequently attendant upon the dellvery of equ1pment because they

can in the meantlme concentrate the1r efforts upon the carrying out'
of their regular programmes unconnected w1th KIRDP 'The Water i ;
Resources Board 1s however 1n the pecul1ar pos1t1on ot hav1ng made :
special prov1s1on for Kurunegala d1strict where prlor to the project

1t had almost no act1v1t1es

Owing to the cumbersome procedures inherent in the method of.lnter?
national competltlve b1dd1ng 1mposed by the World Bank, the groundwater
exploratlon component had by the end of October 1980 recelved only a
small part of 1ts somewhat costly equ1pment The 1tems that had been
delivered were 1ncomp1ete and 1t had therefore been 1mp0551b1e to‘“‘
embark upon scheduled work The net result of delays and logistic
ineff101encies was that in 20 months the agency had been able to

spend only 3. 74% of its total Rs. 9, 7 m11110n budget for the flve—year

period. Resentment was running high.
3.2.3 Mediation

It 1s supposedly the Progect Director's role to see that reason
prevalls and concil1ate the conflict1ng claims of all parties to a
dlspute arlslng from a disparity of views on the 1mplementat10n of
1nterrelated components _He can h1mself however, do little more than
counselvmoderatxon, empha51se the obJect1ve reality of ‘constraifts

in a particular situation and add his weight to the ‘remonstrances he y
considers most justified according to his reading of the Stdff

appratsal report. 1f he requires support, he can try to enlist the _
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aid of the Government Agent, appeal to the powers vested with the
District Minister and, ultimately; persuade both'men to back him in
his purgui@ﬁbi-awiavqun;bleudecision by the Secretary of the Miﬁistr& h
of Plan Implementation. : ' o
The.GoverqggpﬁhAgentgand‘thesDistrict Minister may be called upéﬂ“'
individgg%ly,ﬁinithe;coursecof project Coordination Committee meetings
held monthly at district. level, in the context of ad hoc subcommittees
devoted to_a.spgcific issue or in their capacity as‘members of the
Steering Committee. chaired-in Colombo at three-monthly intervals by
the Secretary .of.the Ministry of Plan Implemenfation. But the GA

and the DM épe in such insﬁances confined to- an advisory or monifory
role. Thgjgtrepgth of their arguments lies, in the last analysié, in
their ability to mobilise the opinion of high officialdom in the line
ministries concerned. And this depends on the extent of théir'reépeétive

networks of personal and political relationships.

Numerous observers would consider that conflicts beétween agencféé?' ' C .
responsible for carrying out cémboheﬁts‘can,'if"all”else fails, al@%yé o

be solved by order of the Secretary of the Ministry of Plan Implementa- -
tion. Although'this is apparently true, too little should not be made ’

of the political constraints with which the Secretary has to reckon

when bringing the Steering Committee to endorse his final decision: he

must take into consideration the relative political weight of the -

ultimate superiors of those immediately involved.

A case in point is the dispute over intercropping follow-up related
above: a decision in favour of the Department of Minor Export Crops

was initially rendered at district level as the result of deliberations
in the ad hoc subcommittee; this WaS'subsedﬁently”renégﬁéd-and replaced
by an inadequate compromise at a Steering Committee meeting. Since
DMEC's ‘Fequést for more resourcés and responsibility in intercropping?

extension adtivities was ‘fully justified by the fact that the Coconut
L

Cultivation Béard had neither the manpower nor the experiemce to~ .

perform these duties, 'it is difficdlt to see what - other than political

considerativhs - '¢an have motivated thé solution finally handed down. : -
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3.3 Measuring Integration Lo,

Although the formal design of KIRDP clearly includes numerous features
germanerto_an 'integrated' project;:much of the empirical evidence
reporggghln this chapter seems to point to a less than satisfactory
level»ogvperformance in this respect. Despite a fairly consistent
achlevement of quantitative targets by the majority of components,
activities apparently endowed .with a potential for proving mutually
supportive have not always combined to produce the multiplier etfec%
characteristic of truly integrated development, There are in our'

opinion three basic reasons for th1s major shortcomlng

SR

The first of these is the circumstances in which the progect came .

about. We have already mentioned (cf. 1.2 +2) that the World Bank
was initially uninterested in anything more than a sectoral plan L
for boosting agricultural productivity and improv1ng the communlcations
infrastructure in Kurunegala district, A v1gorous stand by GOSL
induced the funding agency into conceding 'a pragmat1c compromlse o
between comprehensiveness and manageability’ (World Bank 1979 21)

Yet this is still conceived of by the authors of the Sfaff apprazsa7
report as little more than an 1nyestmep§ programmeﬁ(zb@a,).e,vx

During the planning phase a team of spec1allsts examined individual .
aspects of the d1str1ct s problems and came up w1thmgﬂser1es of .. o
equally 1nd1vidual proposals The heads of agencies at distriot.-level ;
were consulted, but several confined the1r response to the presentation:
of a list ‘of material dészderata g1v1ng little attention to, ‘the:;

manner in whlch addltlonal equipment and buildings might contribute.-

to a coordinated development effort. Functional interrelationships.

were hardly contemplated e1ther by the design team or by those who

‘ would later be responsible for implementation: The Gutléok of all

concerned was sectorally determined - that is; '¢onventiondl", as one
dlsapp01nted government planner remarked, and 'these f IRD,/ programmes

are unconventional',
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The second reason for the sketchiness with whichethe“principle of

'integration' has been incorporated into the project is no doubt "
institutional.in character: while it is usually'possible to ensure
interdepartmental collaboratidn- at distriet level; it is’frequently .
more 'difficult to secure a coérresponding’formal commitmént between -

different ministries commanding these local subEidiartesﬁ"Even ifie

ministries can-be induced at one point in time to give general

assurance of mutual} cooperation, political prioritfes”change and -

adherence to such pledges may in specific circumstantes become an

embarrassment at-a: later.date,,

Lastly, the project's potential for 11ving up to the ideal of 'inte-

ug ."'lrr] DRI
gration seems to have suffered from the absence of adequate feedback
ZR 2

mechanismS' correetion of the project's trajectory away .from- . inte-

gration could have been achieved if the lrector had had timely.

waccess to the results of ongoing evaluation. As things stand, -he . has:

i Tt gl

“more than once publicly complained that he hae received no indication

from those responsible of what impact the project is having at grass-
ar iy

roots level and who among the rural population is. reaping benefits

from specific_programmes. RS R P : : -

He does have at his ai%56§£1“a nonitoring:;yatenlwhdch brovides him
and the Project Cell with data on the respect of implementation
schedules and expenditure But this is essentxally quantitative
material; and he remains uninformed as to the qualitative results of
the development effort deployed ' Unable to percelve the overall
overindulgence in 'targetry enforcement ot performance measured in
terms of datelines ‘and”’ tigures has become a necessary substitute for

appraisal followed’ by the formulatlon of remedial policies.
It might have been more appropriate had the responsibility for ongoing

evaluation not been conferred upon an outside institution. ~Past =~

et
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%
experience has shown that projects comprising within their adminis-~
trative structure an evaluation wing are better informed ard thus

more sensitive to the need for constant readjustment than is KIRDP.

It is true that in enlisting a Sri Lankan research institute to

carry out evaluartion duties the de;ign team was offering nationals a
valuable opportunity to acquire new skills. These were however
handed down to the researchers somewhat hastily without sufficient
emphasis being laid upon those aspects of the task that do not lend
themsel&es to a purely mechanistic aﬁﬁrbééh. Little was done moreover
to communicate to officers an adequate understanding of the importance
and scope of the role they would be called upon to play. Had their
training in evaluation techniques been handled- with greater subtlety

and a less literalistic concern for 'head-counting', feedback to the

project might have been significantly more productive and fostered

closer adherence to the principles behind integrated rural development.

——— -

* E.g. the IDA-funded Project Rural de Sedhiou in southern Senegal

and the now famous CADU set up by the Swedish International Develop-

ment Authority in Ethiopia (Cohen 1974).
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4. PERFORMANCE

It is stated in the minutes ot the Coord1nat1on Commxttee meeting, ‘
which took place ‘on ‘30 August 1980' that the World Bank had “expressed
concern over the substantial,-cost over-yuns that the, pro;ec@/@as/
experiencxng and that in nearly a11 .the project's components'Jcost

incregsesvye;e”muoh_pigpngthanuhad,beep agtipapat@dﬁht:tﬂe~time ofiiioy

appraisal. ot of

. i Sieists i
Desp1te rapidlyﬂescalating inrlationL most i components4aqe£nonetﬂe1e§§*ﬁj
apparently be1ng carrgqq,gut more.or~1e5s according to schedule: .Some i
of them .are even proceeding Ffaster than. was. initially planned.. It is 5rs
however sometimes dltficult to Jjudge .overall .rates of performance:! '’ .
because a11 parties aretnot qgntirely agreed; .as:.to -the criteria to be
employed The Staff QPPZ’_%%? report, frequently. confines: itselt: i |
the Qeeerigtioo;o?woqggogegg§¥tqma.mere statemeot ofi objectives: . naoin
accompahied 5& a 'list of moterial means to be used in the attainment of
these ends. Little attention is given to defining the parameters of

'successful’ implementation.

In this chapter we identify some of the factors that must be taken
into account when assessing performance, We consider that the degree
of 'success' met with in the implementation of any one component
stands in close relation both to its specific design and to a number
of external constraints that impinge to a greater or lesser extent

upon all components,

We first go into certain design features, the analysis of which points
up the existence of three distinct categories of component. The

limit of each group's potential for 'success' is determined from the
outset, so that substantial disparities in levels of achievement may
more truthfully reflect the complexity of work to be carried out - than-- -~

the competence of management . In ‘the second part,of th;s chapter we : I

examine external constraints Mpon pérformance

Gileani
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We would however like to.emphasise yet again (cf. 2.2.1) that
responsibility is in KIRDP.se:diffuse that it is very difficult’to "

formulate a judgement.on.standards of performance whichis not = *°

highly subjective. .Informatien on -achieveménts is bié§éd“£é&6réiﬁé R

to source and hard quantitative facts provided by agénciesférejrsrei;”“”-

complete. TFigures relating to KIRDP activities are often confused

i Lz

with those referring to ongoing regular programmes, so that the "

precise situation at any given moment in time remains obscure

- \:-,..-: '7_:; FEtE A Y

4.1 Component desigh and the measurement of achievement
Y e ereyrsoe o rr [FE T .

i
[

We have already distingu1shed between components the success of which

is strongly &onditioned by the response of the target population and
those in which such response is not of crucial s1gn1ficance (2.1.1).

We singled out the first f1ve components listed in Table 1 as

-

response orlented A further subd1v181on 15 however possible in-.this .. ;-

group between components whlch are so conceived as actually to elicit. . :--

farmer reSponse and those_ln whlch little effort is in.fact deployed .

Lto this end

EOS R
,r...,
st Yl

4.1.1 Response orlentatloq )
st o1 b

ER AR S &

Ferpe S et e

Three components cover areas in which a posit1ve response on the
part of farmers can be the onlu true measure of Ssuccess, Thesew
components are agricultural extension, input supply and credit.
Although it is technically possible:to assess the credit programme in
terms of loans recovered and sums-lent, this in fact  proves very' '
difficult - at least in the case. of the Peoplée's Biank; which bears
the responsibility for the greater part of KIRDP-sponsored activities

in the credit field. The problem is to evaluate the efficiency of

loan recovery procedures when the functloning of legal“machinery 1s
so slow ﬁhat after almost two years by no means all defau}ters had '
been served w1th a letter of demand and only 1 927 court cases ‘out -

of 11,396 pending in mid-November 1980 had actually been heard.
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This state of affairs may well not be due to 1nadequate organisation
on the part of the Mult1purpose Cooperatlve Soc1et1es ycharged with
the responsibility for’ loan recovery ‘ But insofar as levels of:
lending are contingent upon the cancelling or rescheduling of: for-
merly éontracted debts the success of the small farmer credlt pro=-::
gramne obviously depends upon the response of potentlal benetmcia-n
ries. The reactions of the latter cannot be neglected in, an -attempt

at evaluation.

It is however exceedingly difficult, if not p0551b1e,:1n th1s.
particular case to apportion the blame for poor performance iiln
agricultural extension and input supply it is 51m11ar1y not at all
easy to;.assess the efficiency of the agencies’ involved 1n imylementa—

tion, for substantially good management may well be neutralised by .

the unreceptlve attitudes: of farmers.

S R

Thus, the extensionnserv§gg”has used project funds to increase its

cadre of KVSs from 160 to 314 (November 1980) and has consequently

reduced the rat1o of small farmers to village level officers from - . .
1,073:1 to 547 1. This more than meets the World Bank target of one KVS to
600 farm families, The Department of Agriculturé has also gained

from the project the opportunity to recruit more subject matter

officers, to improve its fleet of vehicles and to'construct buildings

in outlying_nrees..nggtythe question as:toﬂwhether“these quantitative
improvementsﬂconstituteEfsuccessﬂiremains_open?uﬁtlllthe“ﬁrecise impact: .

of the whole extension programme upon farmers is measured.

Such a study is in prosress Though it may be doubted whether an
investlgation based ma1nly on the results of a one-shot questionnalre
into the trequency of contacts between KvVSs and farmers affords ;a true

insight into the eff1c1ency oghentenslon_wgrkﬁﬂwltﬁys conceivable

- o ——

* We define small farmers as operators of holdlngs under 20 .acres -
cf, World Bank 1979:9, The ratio of 547:1 is calculated without
taking into account the fact that .51 KVSs out .of.-the 'total of 314
are employed at the Agrar1an Service Centres of the distrlct
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that yields: may. well increase;: but. this increment may be due to . .i.ciii
factors quite .beyond the .scope. of extension .and have.ocqgrrgdqevenuapwat
despite :a. certain.resistance on the part:-of farmers to spgc;gigJ

aspects of the knowhow introduced By KVSs.

Extensiony:-1ike.credit, - is-:so0 dependent upon. a multiplicity ot i
farmer motivations that jit'ds hardly -feasible to say more than that

precxsq;nmmerical{targeta;stipulatedtinythe.Staff appratsalvreport9.+

have:-or: have .not been .attained. The same goes for agricultural input G
supply. Alternative sources of supply are so numerous (MPCSs, ADA,
DA, CCB, private.traders) that only a major: study carried.out.. over
several years would reveal trends in this respect. - A painstaking -
exam1nation of achievements by ASD (the principal actor in this
component) would:- on:its: own provide very :little information on ..
farmers' behaviour and:their tendency to utilise a larger quantity.
of modern;dnputs.. .. e L e

The highly response oriented design of the three components discussed
in thisosubsection precludes a precise appraisal of performance.
Although other:components are apparently conceived aléng~sigilar;;
lines, management practices: have been such as to obviate dependence -

on farmer. response. .

4.In2zuResponse avoidance: .. . e R

EARER 11 T K
On the face of:ithings, irrigation, water management gnd coconut
development arerccmponents which demand strong IarmerpiﬁvoiVement
and.Ceoperationwgs:s

LR

T T i S hm g T

True to its tradition as an agency with a solid engineering bias, .- .
the Irrigation Department has chosen under KIRDP to concentrate

on ténk”fﬁﬁéhilitationﬂwbrk, whilst leaving. responsibility for the:
strengthénihéﬁﬁiff?rightioﬁ—linkédﬁ!armeriinﬁtitutionsﬁto;the

Agrarian Services Department:and the Department of Agriculture. .Wé
have already described the equivocation to which this situation has
given rise (cf. 3.2.1).
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The fact that the Irriggtion.Depaxtment'deliberatelyﬂeschews sus tained

contact with farmer organ1sat10ns angd concerns itself only - with ' -
technical matters ,yould apparently make ii easier to judge: its:

performance in purely object1ve»ter@g.h@;&ggfig;however not: that : B
simple, as opinions as to the extent of the real achievements of ID

under KIRDP 93:;??0T3¢39311y'~v

oo ieerainogm g

‘Where the Irrigation Department claims to. have .reached. an. advanced

stape in the rehab11itatiqn of nine.major;tanks;.one.eritic from
anothgg'degg;tmengwggpxgqses scepticism and suggests.that:the figure
is aotoaliy oolf two. This disparity calls for.explanation, -as does
also that between the number of minor tankavsaid to have been-
reluraﬁvhed and the .much lower. level of.achievement reported by the:

Agr1cu1tural Develogment Authority. B i TR TS VIO

St cameel ool o b analeied oo fadd
We belleve that there is no dishonest intention behind these -
conflicting claims. It would seem that the problem lies rather in
an unequal perception of what constitutes progress:in the highly
technica;vf}q;dﬁoxpirriga@ionﬁengineering.\ st logn -
It has for ingtance been maintained in defence.of:ID that 51 minor. -
tanks (and not a mere 30) had in fact been rehabilitated by:the end
of August 1980,'but that they were not all immediately serviceable
due to the lack at that time of the year of the water necessary to
censolidate the repaired bunds. Similarly, the Department's brief
stated in the case of major tanks.that water.losses.should be reduced
to 20%.[;§oweqer,?thisﬂwou;q{pavermaQe:it,esaenttahﬁtomline~numerous
channels and to coné@%uct more regulators. Budgetary constraints
were such that these refinements had to be omitted and water losses
remain atwaround,SQ%,,gccord;ng to,thoseuxnﬁcharge»atudxsmrictulevel.
Channel.s,; -:a"',’,‘;_g_ﬂ.',e,} quality Y-Ot_,.se.rv_igg_e_, .;roa&d:s_; st drow oo rtel S LTl

o S T badorl-naitgg vl oo Ty
So, to an outsider it would 8PPear.. that. the, Ixrigation Department. .
has been negligent. It is hovever possible. that;a bad impression

of the Department's performance exists merely because judgement is



afforded by the substantiai cutbacks decifed bty the hinbr tanks
rehabilitation schemevwouid“lendisupport'tb*this‘fnterpretation;‘}b
From 500 at the‘time'ofsprojectﬂplanningwfﬁe?ﬁﬁmﬁéf'6Ifiilfdée tanks
scheduled ‘for improvement.was reduced in’the’colfie’of 1980 to" a mere
1€0. This decision was:made:by:ID in COnjunct1on”with’{he h:lghﬁ FaLE
levels of project management in the context“of an ad #HG&#~ commit{ee.
Hotivation was quite simple: it was realised that the average cost

_ of this sort of work lizd eScalatedBy~213% sitice prdjéét‘fﬁééﬁfiéﬁﬂ
and that the same sum of money would“therefofé cover less than one

third of the tanks initially propoged; -

- Cmpg e i

Deliherzate. aveidance ¢f involvcment wrtﬁftheﬁtargei population may '™
well;-facilitate implementation, '(TOpWIével'irrigatibh 6ffic1§i§”}%9va

. .
efia§r
KSR S

in Kurunegala specifically stateAfhat-féfﬁéfﬁ*éf%ﬁﬁof:bonSﬁiféﬂ“”””

on questions: of design znid construction), *But thid @des Wot st ' F4EY
dispell the ambiguities that derive frob ‘the abgehtE 6f learly =
conceived criteria by which -to evaluate performance, - N

at.arm's length and should therefore “e ancnable to -an objective
assessment of its efficiency. The programme is bzsed upon the
attractiveness of the subsidies offéred to voltmtary participants™ " %"
in: various types..of plantatién rehabilitation work: "and intercropping.

It is reckoned that little eéffort has to be ‘defloyed’to ‘pérduade ™ =~
planters to take out ‘permits*®{ *Thé'Compdnént’§~Saiﬁ*con6efns“ﬁre”; v
therefore the supply of sufficient plantifng materigls ‘and thé supervision

of improvement operations. conerda ndn Tedr Reienic

F I ]

------- Lo lipEn

Even though;positive“farmer'response*may*be‘judged‘autcmatic given"

the subsidy incentive, ‘attempts:to evaludte progress in thésé areas

must take: into. accountithe "climgtic: coustraint’  In 1979 drought = <"

oAy

conditions ‘seriously handicapped ‘the programme inSoPar Hs ‘codonut’™*

seedlings, coffee, pepper and cocoa planting materisls were widely %'
damaged before they could become established. This wi§ &' sérious =727

setback and only the target for the physical rehabilitation of existing

a1,



stands of coconut (contour ditching, thinning odf) could be

fultilled that year. Planting operations were also-little advanced -
in November 1980 when we carried out the fieldwork for the present -’
report. But since the figures supplied to us referred to the
s;;uatiog as of the end of the preceding month:; when the mitha

rains had hardly begumn, it would be unfair to 'use ‘them to judge

overall performance for 1980,

It d%gﬂggwgver come to our notice that 70,000 coffee plants requested’
for Dodangaslanda electorate as part of  the: coconut' intercropping
programme were not delivered. Farmers had been enéouragéd'to'dig

the corresponding number of holes only to see %heir efforts cancelléd
by the_erosivevetfects of rainfall in Novembér 1980.  The local Coconut
Development Officer. claims to have forwarded the order to his superiors
in Kurunegalaw,EWhether.the Coconut Cultivation Board in the district '
capital failed to.pass.on instructions to the Departmént of Minor
Export Crops.or whether the latter would not coﬁplyfremains a matter
for conjecture. In view of.the ‘friction between the two agencies,

to which we referred in 3.2.2, such.an event is not altogether
surprisipg.a,lt would be interesting.to speculate whether a fair number

of simi;qglinstances have -not -escaped. us -in -the course of investigation.

Even 80, it would seem that the Department of Minor.Export-Crops
experiences no difficulty in establishing the nurseries and demonstra-~
tion.plopg required.»aThe-head_of the Department in Kurunegala went -
so far as to express his disappointment at the modesty of the inter-
«.CTopping targets that are fixed in the Staff appraisal report. He
however indicated that the strongest constraint upon ‘performance

of the component for which he is partially responsible is the

manner in which subsidy payments. are made: since the Coconut -
Cultiygy;on.noard makgs.thq1issueuot subsidies contingent upon the:
completiop_ggpapproyed-rehahilitation-ahd new plantings, many:' of'

the smaller farmers apparently cannot: carry out improvement work:on:
their plantations for want of the capital initially necessary to.. © @ “ioi

¥l By v

reward hired labour. . ... . Lo o oho b

R ST IR S REb R
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So despite the avowedly unambitious character of‘its plaﬁting

programue (World Bank 1979:25) and the distsoce.affected with regard

to farmers, this component too is nonetheless handicapped by if&egfgn&
which neglects to give sufficient weight to economic tactors restricting

capacity for a positive response.

4.1.3 Response mneutrality

In assessing the performance of the seven remaining components it is’

unnecessary to take group orientation into account. Nome of them rely
in any manner upon the response of the rural population for théir
successful implementation Nor do any of them seek deliberately to
minimise the extent of contact with the beneficiaries. These programmes
are ip the main confined to improving the social and physical infra-

structure. =

One only - livestock = night have had a considerably greater impact had

B § A been conceived from the outset as part of the extension effort. But"b

design was conservative and little more than an expansion of existing fﬁw

prophylactic and therapeutic services is planned.

Problems encountered haye consequently been of minor significahcewsna e
progress is .generally . reported.to be satisfactory. In two instances ;:kzﬁh
rural roads and electrification - achievements have exceeded )
expectations to such .a degree that the former programme will have been
terminated two years before schedule and the latter is said to be

advancing s0 rapidly as to constitute almost an embarrassment to other

components.

N NIInD

The only component in this group that is quite definitely 1agging
behioc'is groundwater exploration, which has proved Vvery vulnerable
to deiars”in the delivery. of essential items of equipment (cf. 3.2.2).
But factors inherent in.the -design in no way impinge opon'eitherjthis'
or other ,components belonging to the same general category marked by

a priority given to infrastructural improvement.

43




4.2 Extraneous constraints
The implementation schedules of all components are affected to some
extent by thféé:t}ﬁés'of'éonstrainf which department heads can

frequently do Yittle ‘to counteract. We now examine thege.
4.2,1 Procurements

We mentioned in the Introduction that project specific management
practices coﬁld'act“as”ﬁvdééelerating factor in implementation (1.2.1).
This is notably'tﬁé'casé:where a éomponent is heavily dependent upon’
the Centralised Tender ﬁeéfion qf'tne Ministry of Plan Implementation

R B {
Tor the pProcurement and delivery of inputs,

A certain dilatorinésé”in'féspecting the calendar of deéliveries seems -
to be characteristic of the Section’s dealings with most components,

Some of the agencies involved - like the Departments of Highways and

~ Minor: Export Crdpé‘u—have:ﬁﬁnéged to perform well despite this. Common .

ways:i6f making good s lack of material means are the borrowing of
machinerﬁub?"dﬁb'ﬁébﬁffﬁéﬂf‘fromvanother‘gt disfrict,level_or else
hire of items with funds obtained from the Kachcheri. The success of
such remedial tactics is very largely conditioned by the personal
consideration enjoyed by indiyidual officerslgggiqgwthe request and by
the availability 6f the items ﬂéédéd: it is reiéﬁiﬁg1y gasy to borrow
or hire trucks:anﬂ’eartHEOyiﬁg:éﬁu;pment but al@pqt!impossihle to get
hold ‘of a hard-rock drilling rig at Qhort'notiéé.v

Stimulated by KIRDP proposals to launch into a type of exploratory
drilling rarely if eyer before attempted on the island, the Water
Resources Board thus tired of waiting for dglivery by the Centralised

Tender Section of é’paftiéﬁiar sét of ﬁgll-driving machinery and under-

took to purchase it with its own funds. But to mark its impatience - -
with a whole seérfes 6f similar delays the WRB has for the time being. .

refused: to use the ‘equipmént in Kuruﬁegala and is at present experimen-

ting with'it in‘other aréas.
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Had the Irrigation Department been obliged to obtain a11 its equipment
for project work fromthe Centralised Tender Section, the tank
rehabilitation programme would have been even more behind schedule‘
than is commonly maintained. 1ID i§ however well endowed with
material means and is able to acquire locally produced inputs - like
cement and sluice gates - direct from the manufacturers without

recourse to the Ministry of Plan Implementation.

Other implementing agencies seem to keep littJe check on the
timeliness of input supply. 1In November ‘1980, the Agrarian Servicoo
Departmént, DAPH, the Departmentsof Health and Education were, for
instance, all conscious that many of the vehicles and much of the
specialioed equipment they were supposed to receive had in fact

not arrivod on‘time. But none of them was concerned enough'to be

able to declare offhand even approximately what was still lacking.

It is difficolt to apportion respongibility for these delays. Loose
condemnation of the Centralised Tender Section is widespread among
district level officials. It is however well known that international
competitiye hidging procedures imposed by the World Bank have done
nothing.to lighten the Section’s task in the case of KIRDP. A serious
overloading of port facilities in Colombo in the second half of 1980

seems furthermore to have been an aggravating factor,
4.2.2 Political factors

A common compla;nt among the heads of agencles responsible for
implementation is that they are impeded in their KIRDP activities

by the supposedly arbitrary intervention of political figures.

The increasing decentralisation of political power has resulted in
Members of Parliament acquiring what amounts to an almost irresistible
say in sa very large array of matters concerning the development of

their electorates.

The high profile kept by politicians at the local level is almost
always commented upon disfavourably by government servants who, rightly
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or wrongly, fear negatlve sanctlons .were they to offer .any: opposition’
Whetheér pol1t1cians are acting, as is often alleged in their own

interests or whether they see themselves as .protecting their constituents

agaznst red tape and a bureaucrat1c lack of imagination is neither
here nor there The1r act1v1sm is perceived as. a.threat by government
servants vwho in reality do spend quite some time in tractations with
a view to marshalling the adm1nlstrative support -necessary for them

to carry out their work accord1ng to plan,

The Irrigatlon Department has thus .been:involved: in a protracted
struggle to ensure that KIRDP funds are\spent on the planned
rehab111tation of m1nor tanks ;n the Dry Zone and not on-the repair
of village 1rrlgat10n systems situated in the. south of Kurunegala
district. (Though to be fair to the politicians, our. informants

may have made some confusion here between KIRDP work. and construction’
carried out under World Food Programme auspices). Other departures
from programme 1nst1gated by the intercession of a political figure
were reported particularly 1n cases involving the siting of a new
bu1lding scheduled under KIRDP the choice of a given place made by
the implementlng agency was often changed at the. last moment (incurring"™

delays) to accommodate ‘the opinlon pf a Member. of Parliament., . =~ fion

AN

‘..\._) ey " s
The agencies concerned usually ekpressed their dissatisfaction to the®:

Project Director, whose avowed policy is to forward the complaint
to the District Minister. As ultimate political authority 'at ‘the
district level, the’latter‘ls in a good position to issue a definitive
decision. But electoral con31derations may even so cause the ‘outcome:-
to be unpalatable to the 1nit1ally aggrieved party.

. Cyiiog e
- Attempts by pol1t1c1ans to modlfy speciflc aspects of the- KIRDP
programme may or may not be as frequent as is, charged. A compromise

T

solutlon acceptable to all those inyolved seems:mostly to .be found,

but not w1thout loss of valuable time., And it is the delaying effect *i .

of political intervention that is the subject of the most serious

criticisms voiced by government servants. Their work. schedules are

P
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upset without warning by political demonstrations and meetings or
visits by important personalities. They feel that their staffs are
pressed into service on such occasions and that KIRDP act1v1ties are
consequently disrupted. This seems to be particularly frequent in
agencies which, like the Department of Agriculture and ASD have a

large network of junior staff living in rural areas.
4.2.3 sStaff motivation

The heads of several field agencies pinpointed understaffing and stett
demotivation as serious obstacles to the respect of implementation. ,
schedules. The problem exists at two levels. There is, on the.one
hand “the’ nationwide phenomenon of the 'brain drain and, on the

other hand, the difficulty inherent in keeping trained junior staff,
when competing organisations in the same general area of activity can
.offer slightly better salaries or more attractive long term career
opportunities and marginal benefits.

The exodus to the private sector the Middle East and Africa of trsined
middle and upper echelon technical staff has over the past two or three
years badly affected the efficiency of agencies 1nvolved in construction
work. The Irrigation Department, Highways and Education thus sll
complained of the departure of qualified personnel and the impossibility
of finding replacements who possess suff1c1ent engineering experiencev:
It is ‘frequently felt that younger men may have a theoretical training .J-
which is adequate but that they as yet possess little ability to apply‘
their knowledge to a field situation. Moreover, younger appointees
fresh from professional study courses tend to-treat government jobs in

the field as a mere stepping stone to more comfortable positions.

Even when such officers envisage a career in government service as

a viable future, frictions arise because they are sometimes called

upon to work alongside the employees of private contracting firms,

who are substantially better paid than themselves . Though considerations
of job security do make government service attractive to some resent-

ment at observed disparities in remuneration hardly increases motlvation.
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It struck the research team that one of the reasons for the lack of
enthusiasm noted among offlcers serv1ng in agencies implicated in
KIRDP was that most of them have never had a say in the design of

the programmes- they are requlred to carry out . It is true ‘that many
of them were e1ther too " jun1or or not yet posted to Kurunegala when
the project appraisal teanm briefly consulted agency heads at district
level (cf. 3.3). Nevertheless, had consultation of those officials
at that time well vaualnted with local problems played a more
significant" role 1n ‘the planning process it is concelvable that

many public servants in Kurunagala would today show a greater

commi tment to programmes drawn up on the basis of the1r own profes31ona1

advice or that of trusted predecessors

Under KIRDP' there is prbbisibn for a’iimited numben of study tours
abroad. These are apparently intended for middle echelon staff eager
to improve their techn1ca1 competence in the course of v1s1ts to
institutions and projects in neighbouring South Asian countries. The
Squbudgeted are modest (from Rs. 150 000 to Rs.500 00), when the cost .
of air transport 1s‘taken 1nto con81derat1on and only four components
beside prOJect management are thus catered for

ey Cae .
It might be thought that these travel opportun1t1es would be the object
of strohg compet1t1on on the part of eligible officers and an. important
factor ih' work motivatlon ‘But most of those potentially concerned
have never heard of them p0551b1y because inflat1on has caused the
tacit elimination of th1s“1uxury' expendlture - In the one case in
which' some" thought had been' g1ven to the matter the Deputy Director
at the naticHal level of the department declared that his enthusiasm
was very mitigated by the fact that the allocat1on of remunerated
foreign study leave to Kurunegala staff would automatically su301tate_
bad feeling among h1s personnel in other d1str1cts
Among' lower echelon staff the hope of obtainlng substantlally better

paid posts abroad or in’ the prlvate sector is much less prevelent than
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in the higher grades. They know that their educational level v
seriously limits their possibilities. But there is a certain amount
of 'migration’ from one government service to anothervin search

of better career opportunities. . "
The principal victim of this tendency has been the Coconut _
Cultivation Board which sufferS, according to the Assistant General
Manager for Kurunegala, from a constant trickle of manpower towards,
the Department of Agriculture Each of the 37 Coconut Development
Officers is thus in principle entitled to the ass1stance of a Field
Aid. Yet by November 1980 all but four had left, most of them with,
the intention of becoming KVSs in the enlarged cadre created with the
injection of KIRDP funds. It is possible that this preference for _
employment in the Department of Agriculture in an albeit very humble
position is prompted in some cases by ‘the fact that each year a small
number of KVSs are selected for further train1ng There is thus 1n .
DA a certain potential for promotion that is almost totally lacking

in the much smaller cadre of the Coconut Cultivation Board.

Junior field staff cannot however on the whole be accused of:obstructive
behaviour. They are mostly, if not exactly content with their circums- -
tances, at least resigned to the humbleness of the role they are required
to play  Our own observations would suggest that occasionally unsatis—f
factory levels of performance by the lowest echelons are more due to
1nadequate superv1sion and technical support than to a calculated

w1thdrawal

Inflation the rislng cost of living and, particularly, increases in
the price of fuel have even so been the causes in recent months of
growing impatience on the part of field officers. One small cadre in
Kurunegala district even threatened to make exc1u31ve use of public
bus transport for the conduct of offic1al bu31ness if 1ndemnities‘
for travel by prlvate vehicle were not substantially and rapidly N
) improved It is not difficult to imagine the decelerating effect .._

that the putting into practice of such a threat would have on KIRDP

activities in the agricultural sector.

49



5. MANAGEMENT STRUCTURE

Insofar as the respensibility for the day to day conduct in tne

field of project sponsored activities falls tg a muitinlicity of
government agencies, the administration of KIRDP is very largely
decentralised. Heavy reliance is placed unen the preexisting
administrative ‘capacity ot'each of the bodies invoived so that the
burden ‘borne by the progect office is extremely light in this respect.
This, as will have become clear in precedlng chapters was one of

the principal objectives pursued in project des1gn‘

KIRDP is however endowed with a management structure that is pecu11ar
to the project and, in pr1nciple of sufficient weight to ensure the
compliance of 1mp1ement1ng agencies at every stage in the five-year
programme. In keeping with the search fqrflexibility and economy which
prompted the option for 1mp1ementation by proxy the permanent staff-
ing requirements of management have been confined to a bare mlnimum

A whole series of part-time manager1al roles has been lent to senior
government officials who are expected, singly or collegially, to

‘assist the Project Director in the execution of his duties.

In this chapter we examine the roles played by consplcuous actors in
the management process, ‘We dlstingulsh hetween management at district
levelvand-deCiSion—making in an intermin1sterxal context. Although
the individuals involyed are,'witn one important.exception, frequently
the same, the parameters for discussion are different in Kurunegala
and Colombo. The intricacy of technical and political problems is

such at the :local level ‘‘that the 11m1tat1ons imposed upon incumbents

sl

by ‘their office are more apparént here.';

It is for this redSon that we will deal in more detail with disparities
between the theoretical and actual functions of personnel part1c1patingf
in management within the district. Our subsequent analys1s of

management ‘related events at national level w111 be somewhat briefer.

50




5.1. At district level

After’a‘éffaight desé}iﬁtion of the various roles in management
as they are ideally defined in the Staff appraisal report and
appropriatéalegislation; we will discuss how they have evolved in
practice and try to assesé the efficiency with which the system '

works at district level.
5.1.1 In theory

CentraI:fo'project management is of course‘fhe'Director. He is a ,
staff member of the Ministry of Plan Implementation, to which he
stands directly responsible. The Director has the rank of Ad&itioﬁal
Govegnﬁeht.Ageﬁt and ié as such, subordinate to the GA for Kurunegala
district. As the principal of a project operating in a territory
presided over by the District Minister, he is also required to abide

by the d90151ons of thls hlgh pelitical official.

The Director's attrlbutlons are, according to the Staff appraibal report,
more adminlstratlve than truly managerial. Of seven duties listed,
only thé last two remotely suggest that the Director mlght of occasion
exercise his own discretion and possibly take certain dec1szons. He

is thus called upon to 'resolve implementation bottlenecks' and 'liaise
with the Progect Steerlng Committee:. (in Colombo) (World Bank 1979:43).
The Project document does not go with any precision into the roles

to be played by the Diétrict Minister and the Government Agent. Both
bear some responsibility fof coordination of project programmes in
respect of development activities being carried on by other governmént
agencies in Kurunegala. It is however at the present moment dlfflcult
to distinguish the exact 11ne of demarcation between these two

OfflClalS for leglslation creating the post of Distriect Minlster is

still recent.
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It seems clear nonetheless that the GA retalns a predominantly
administrative functlon while the District Minister is liable to
operate on a more political plane with a view to furthering
development activities. Both should thus be involved in project
hanagement insofar as the former is the immediate theoretxca]
sSuperior of the Director (in his capacity as Additlonal Government
Agent) and the latter is the senior representative of government

in the district,

The District Minister has another important motxve for participatxon_
in KIRDP management' the heads of all government agencies operating

in Kurunegala are tpso fhato legally regarded as hls ass1stant
Secretaries in their several fields of specialisation. The officers
responsible for carrying out project work in the field are consequently,

in theory, directly answerable to the DM.

Their involvement in the project is however already secured at another
level in virtue of. specific agreements reached between their line ‘ _
ministries and the Ministry of Plan Implementation, under whose umbrella.
KIRDP came into. being. Each agency chief is requlred to carry. out
activities listed in the Staff appraisal reporz‘ or as subsequently

modified by collegial decision.

Such modifications may be debated at district level in one of two
contexts. The first .is the Project Coordinating Commlttee which should,
according to the Staff appraisal report, ‘meet at least once a month'
(World Bank 1979:43); the second is a series of g¢ hoc subcommittees
constituted with reference to particular problem areas . The Coordlnauing_
Committee comprises the Project Director, the GA and the District
Minister, who chairs meetings, besgides, upon 1nv1tation the local heads
of all implementing agencies concerned by the agenda Subcommittees

are convened by the Director; and membership is princ1pally restricted

to offlcers having a technical acquaintance with the particular problem
on hand. Members of Parliament are frequently invited to attend both
types of meeting whenever measures for implementation in their electorates

are up for debate.
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Tﬁis-outline of arrangements for management at district level is
obviously incomplete, for it does not describe the effect upon local
decision-making of vertical linkages with line ministries situated
in Colombo. Its deliberately schematic nature does however make it

easier to point up certain structural defects.

5.1.2 1In practice

We have; already commented upon the narrowness of the functions attributed

to the Project Director: he enjoys extremely little leeway for the
exercise of initiative, almost none whatsoever for the timely taking
of urgent decisions without prior consultation of his political and

administrative superiors, and is in fact relegated to a role in which

the monitoring of performance and accountancy very largely predominate '

over all other functions, His room for manoeuvre is so restrictedv
that even a request to him from the World Bénk to prepare an 'up-dated
five-year plan’, in order to readjust priorities with a view to méking
allowanée for inflafion, was interpreted as a mere exercise in the
elimination of superfluous items from the originally budgeted list

of project activities.

The weaknesg of the Project Director's position resides essentially
in his subordination to the District Minister, who is in reality
able to vet all decisions and see to it that those'implemented
concord with: party political priorities, This is-not in itself an
evil, as it does at least ensure that conflict bétween central
government policy as advocated by the Cabinet and local orienfations
is avoided.. It does however seriously limit the Director's scope
and cause talents of a certain calibre to be wasted in what are on

the whole rather menial tasks.

It also means that the project is hardly equipped to resist modifications

to its programme from without when these are proposed with adequate
political backing. 1In the second half of 1980 it was thus mooted that
the supply under project auspices of 200 four-wheel tractors should

be abandoned and substituted by the establishment of commercial fruit
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-orchards. and a buffalo breeding station. No economic feasibility studyi
had been carried.-out to prove the viability of these proposals. But
it seemed likely that political opportunity would cause much' energy

to be deployed in their favour. ’

Such departures from plan are not necessarily deleterious to project
implementation and may constitute creative responses to unforseen

shifts in certain key paraﬁeters. But the fact that they can at

present take place whether or not the Project Director entirely approves
the change of direction is to be regretted. For the implication is

that no one really exercises complete control over the management

-

process.

This'weakneSSA in the design of KIRDP could be substantially attenuated

were the Director’s functions more circumstantially described in the

project dqcument.‘ He should bé more specifically empowered to

introdﬁce modifications in the course of implementation or to reformulate

those proposed by other authorities and agencies concerned. Attribution .
to the PD of such:functions would help to avoid the development of

sectoral unbalances and inconsistencies in the execution of scheduled - .

programmes, . ¢°

In Kurunegala the Government Agent has chosen not to prevail-himSelf
of the fact that the Project Director's rank as Additional GA places
the latter in a position of de jure subordination. -Had the GA not’
tacitly left the exercise of authority over KIRDP at the local level .
to the.ﬁfétfict Minister, the project might well have become the focus
of (possibly conflicting) requirements from another quarter. For
Government Agents are ultimately responsible for the coordination

of a lafge number of regular field activities carried on by various -
agencies in each district. It is conceivable that under a different
GA recognising other priorities these might compete for resources with

an IRD programme.
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As thingssstamd;:the GA's neutral attitude towards KIRDP may be
the sourcenofraﬂcermain?@bséﬁéé“bf'éoliebdratien'Béfngen”iﬂe*nrejeet.
and other development undértakings in rural eréeEﬁ' But there is no o
obvious clash. It is however, to say the least, somewhat 'untidy B
that there should exist in the Kachcheri a fully operational Planning '
Unit mainly concerned with mandging the Decentralised Budget which
despite:poterntially organic 1links ‘through the GA, almost completely
ignores the possibility of cooperation or even simple complementarity
with KIRDP,

s I

The: Deputy Director:Planning officially in charge of this unit is’ ;ow{
moreover in principle, like thé Project Director, a staff member )
of the Ministry' of:Plan' Impleméntation. In the event of the GA

taking an active interest in the coordination of IRD and DCB progremmee.‘
it is difficult:to-see how he, as the representative of one ministry, '
can effectively enjoin cooperation between two employees of approximately

equal standing belonging to another.

From the evidence presented so far in this section one clear lesson
emerges: legislative texts defining the theoretical attributions 62
certain key officials in the district administration predicate a
structure and lines of authority that might not always operate in

the ‘best:interests ‘of KIRDP.

Although structural limitations of th;s nature should quite definiteiy

be borne in mind when the design of similar IRD prejeéfeﬁis eontemﬁinted )
elsewhere:on the island, the research team cannot endorse the view

that major difficulties have been encountered in’ Kurunegala as a direct’;
result of the ambiguities déscribed. Most of the officers concerned "ﬂﬁf

have adapted remarkably well to the situation.'

The Project Director has not yielded to the temptation to overstep S
the very restrictive mandate assigned to him by the Staff appraisal '
veport and has quite appropriately referred to the District Minister =
whenever attempts have been made to involve him';n political issues.

The Government Agent has for his part withdrawn from all areas in
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which confrontation-with the DM might have occurredf' The d1strict .

level heads of most implementing agencies have made no bones about

ey by faend

ac¢ept1ng project direct1ves in the executlon,(of*domponent!work

The commonly adopted stategy of non—intervemtdon fhas" thi
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whole;~ been effect1ve ) But the harmony, whlch’thus apparently reigus,

has not been achieved w1thout cost

Althoughﬂit‘fs'the'évowed intent of KIRDP to emphasise local leyel

e

participation in the identification of investment opportunities (World
Bank 1979:20), the caesura tacitly fostered in relations between
the Kachcheri and the project office has made it impossible for
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the Coordinating Committee did not sit with anything like the :
required monthly frequency (World Bank .1979:43) during the first

_ .20 months ptnprgjeot;opergtionsﬁ(January 1979 .- August 1980).

the Director“notﬁonly occasjonally received information of doubtful

validity but was moreover, for long periods, .without any means of

subnitting,certain_contentions,to:the corrective of public debate.

-Data on the progress of implementation fed to the Pro;ect Director,:;

by agenciés concerhed may ‘he less than complete for reasons other than
those already quoted: the district level heads of organisations ‘

involved in carrying out progect work may sometimes perceive the

RESES A

necessity to coner up’ activities that are not entirely germane to
their mandate. Evidence exists to suggest that political pressures ;
are brought to bear in order that the planned network of rural roads
and electrification be modified. Similarly, the siting of buildings.
to ' be constructed Under KIRDP may be occa51onally changed to fit in '
with the recommendations ot local notables ‘

Such 'interference with management and execution according to plan
may not always be as deleterious to project interests as 1t might »
appear at first sight. It could indeed pass for prec1sely that kind 1
of 'grassroots participation' that according to the prOJect document .
(World Bank 1979: 4) it is government policy to e11¢1t '

It is however rarel; seen in this light by those concerned with

implementation. Referring to the manner in wh1ch KIRDP had enabled

‘his agency to broaden its cadre of field personnel one component

hedd remarked that 'each MP has now got his own' (orficer in that o
agency's speciality): Members of Parliament are so closely identified
with what goes on in their electorates that any development that ST
occurs’ there is regarded by then as the hard won reward of a personal ;
struggle.’ ’Coordinat1ng Committee meetings areithusbsometimes reported:
to become quite” boisterous when MPs press for the hestowal of )

project benefits upon their electorates despite the existence of
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implementation plans that stress the nece551ty to tavour 1ess developed

areas of 'the ‘district.

Political pressuresymf thalst Kihd' cannot be ent1re1y 1gnored particularly
when' thére exist’ obJectively valid avguments to support requests for

the modification of" certain aspects of KIRDP But more covert attempts
to diVert“prOject résources are made. When cases of this kind come to
the notice of management, the sanction is straightforward: the project
and ultimately, the World Bank simply refuse to reimburse expenditure,

~This happened apparently when a Member of Parliament pressed for minor

tank rehabil1tat1on under _KIRDP_in an electorate. where.no such action
was planned The exagth;acts“pfdthe incident -are obscure. .But the -

Irrigat1on Department seems to have found it dltficult to refuse and

[

was eventually obllged to flnance the work with funds from a separate

budget

Apprehens1on that similar situatlons may.reoccur.leads certain agency
heads at district level to adopt very cautious attitudes with regard

to KIRDP. One upper échelon technician told the research team that

he .bow never undertakes any pro;ect ~related activity without first
obtaln1ng the express approval of bis head office in Colombo. Delayed
implementatlonvorvsuspended,pomplrance with project schedules, as in.
the groundwater exploratlon component Lef, 4 2.1), can constitute a .
manner of passive resistance by .agencies to what are perceived as
unacceptable procedures on the part of KIRDP officialdom. But while
the WaterﬂBesourceswgoard has made no secret of its. reticence to
c°1¥§99£§Fé<Q%?ﬁwthe project:in what it,considers”tqﬁbe substantially
less than optimal condjtions, other agencies seem to have had occasional
recourse to the subterfuge of carefully doctoring. the contemts of their

monthly progress reports
e harera Do

1ntended to _ensure that he is. better and more consistentlyinformed:
1n the future Heﬂ;sqsaldﬁto have enlisted the assistance. of the-:

PO . K
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Agrlcultural Development Authorlty, whose,Agrlcultural Managers: in

a8

each electorate now seng h1m 1ndependent reports..on the progress of

N

certain cru01al components of KIRDP .One. of . these is.drrigation:::. o

i“\'.._:, fare

and Water management

s ler., :
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Even so, as a well placed observer pointed out to us, itsis-one.

thing to report on shortcomings in implementation at field level,

but quiteyanotherntOHSecureuthe?compliancéde“defaultfnghﬁéeﬁeies

in readjusting schedules when ‘thé protagonists in this confrontation

come . under- the-authority of différent ministries. Thus the ADA had

to admit partial defeat in attempting ‘to have’thé”fesponsibility

Board,to,the Department. of: Minor Export Crops (cf. 3.2.2):

Agricultural Development Authority could bring novpfégéﬁfe'to”

bear

on the CCB, because the latter is controlled at nat10na1 1eve1 by. the

Ministry of" Coconut Industriea, whlch is a qulte separate entity

to the Minlstry of Agr1cu1tural Development and Research

So, although. the:Project Director is of late better informed on

progress,:.the detailed- reports”he receives do not necessar11y

increase"

his hold over implementing agencies. He is of the’ opinion that he

can always in the last resort enforce d1sc1p11ne by appeallng

- TR d

1.

the Secretary of h1s own Ministry of Plan Implementat'on‘ who

Pa

chairman of the Progect Steerlng Comm1ttee Th1s 1nst1tut1onw

tended to prov1de the 11nk between KIRDP field act1v1ties and_

PoYRE I RS E VR

makers it Colombo.
5.2 At national level
The Steering Committee is: presentéd as~the locus of all major

sions concerning project managément. It‘has met regularly in

to

it

deciZ -

Colombo =

every three months since April:1979. It was initialty intended that

membership be restricted to planners and:theé‘eéxecutive heads of

implementing -agencies atrnational leéveél, ~In Samming up at the end of

the first meeting the chairman statéd“that’“the Steering Committee =

should serve as the forum for dealing with broad policy matters where

activities of several line Ministries and Departments are involved'.

ted
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He further requested on ‘the samée: occasion that procedural matters‘
:should:not form the ‘subject’ matter of the agenda of the

Steering Committee’ (minutes of the meet1ng held on 25 April 1979)

This is the Steering Committee in theory. In practice things are

rather different.

Firstly,_attendanceiat committee meetings is so assiduous that the
presence.of_so_officials from.all levels of government is not un-
usual. Although only the key figures from each agency are actually
-invited there is a tendency for ,each of -these to bring along with
him a full complement of supporting staff.. A gathering of‘ ‘this size
is obviously unconducive. to construetiVe.exchsnges;’“SO“is’it that -

most of those present offer no contributioni:to the debate:

Secondly, the strictures imposed from the outset on what should
constitute’ the purpose of these meetings (cf above) are such. that
very little could in tact be usefully discussed: implementing agen-
cies are rarely required by the Staff appraisal report to collabo-
rate with'one another and:are no more- spontaneously  inclined to do

so in Colomho than they are in.the field.

Thirdly, the agenda of the Steering Committee 1s so tightly controlled
by the convening body that little opportun1ty for debate is given

to particlpants. (Though this may. constitute a slightly spurious
cr1t1cism insofar as agencies are requested to submit their problems
in advance and there is thus little time available for the discussion

of untabled items),

For these reasons attendance at Steering Committee meetitgs-is not
regarded as very fruitful by a number ot:those regularly invited. "~
The research team made a point of soliciting the opinions ‘of all’
those interviewed on the nature and functions of the committee. ' The
overrtding majority of those questioned entertained a very negative

view of the efficacy of this institution,
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Some. saw no purpose in.:it:whatsoever. Others regretted the absence
of constructive dialogue.: Most were of the opiniorn that “it ‘functions
merely to endorse decisions already taken elsewhere. No one agreed
that the Committee operates as a c;ordinating body. A small minority

mgntioned that it allows members: to keep track of other KIRDP ="

components and to learn by their mistdkes. '’

RN

As the.research team understands:the situation, the Steering Committee

has three functions::it seryes as a vehicle for the announéément of

decisions already reached by the Secretary of the Ministry of Plan
Implementation and the Director Regional Develepment in prior
consultation with chosen officers in the implementing agencies

directly concerned in each case; it allows the Secretary to save

_.brecious hours insofar as he can meet numercus’individuals in the

course; of one session instead of being obliged to arrange an extended
series..of: interviews:, which would necessarily prove more time consuming;
it provides.a symboliec: focus without which it might be difficult for
the officers of many:implementing agencies to perceive that thiéjVérﬁ'

diffuse 'project' possesses an objective identity of its own.,

It.is.not;easy to-establish whether these'functions warrant the
convening -of the Steering Committeeor mot.‘ It is howéyér, certain
that the way in.which the Committee is run caldses some resentment.
Expectations seem to ‘be that a 'committee’ should operate as a
democratic assembly.; :'Now, members are not in this instance systematically
canvassed for theiri:.opinions. “They mday moreover be called to public :
account. Their justifications .and arguments may evén'be‘briefly:heard.

But final solutions are authoritatively imposed by“fhe chairman.

This is perhaps mot all that desirable given the negative impression
that it produces in most of those'who put in a‘hardly more than
symbolic appearance at these gatherings. It should héwever ‘'

be asked whether the manner in which Steering Committee meetings are
conducted is not dictated. in the first instance by the uninvited™ =~

attendance of supernumeraries: the expeditious style employed by'fhe

61




chalrman may constitute his only viable riposte. to the otherwise

r,.:

unmanageable situatlon prompted by overattendance. : *

As chiefuexecutive of the Ministry of Plan Implementation the
Secretary apparently uses the Steering Committee for the endorsement
of ministerial policy. The practical implications of this policy for
KIRDP should in principle be elaborated by the Project Cell in the
same m1nistry.: But this unit comprises only the Project Director

and the Dlrector Regional Development. These officials are consulted
by the Secretary, who then formulates decisions with a view to what -

is for him politically possible,

It is thus perhapeﬂawalight“overstatement~to»maintain; as:does the
ProJect Director that his own authority is- guaranteed:by the Secretary

and that implementing agencies must in the last resort comply with

decisions announced at Steering Committee meetings. For the Secretary

UIS hlmselt subJect to political pressures and can only enforce

1nJunctions to implementing agencies that will meet with the approval

of each cabinet mlnlster concerned

The project's decision-making superstructure centering on the Steering
Committee constltutes in the research team's opinion one of KIRDP's
weakest p01nts Although this managerial arrangement provides for the

ex1stence of organic links with_ the Ministry of Plan Implementation's

;_all 1mportant Centralised Tender Section, this_.latter:body proceeds at

its own pace, The project does not seem to.enjoy-much leverage over .
the operation of this Section eyen though it be located under the

same m1n1sterlal umbrella

The problem w1th the Steerlng Committee is not conceptual.: It should
1ndeed exiat T It XLemains however, -Somewhat, toothless insofar as the
style in which ity business is conducted tends to alienate: a majority
of the partic1pants. - Their tendency is to pay lip service: to the
chairman and continue thereafter in the implementation of components as

if little or nothing had occurred
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For the Steering Commiftee to acquire a greater capacity for problem

solving and exped1t1ng procedures there are at least five =

prerequ1sites - . e

e

2)

5

E}-'Aaccommodate the requests of agency heads not aff1118ted e

4)

>ﬂto the Ministry of Plan Implementation;

‘

“that the number of members be drast1ca11y reduced and

';limited to those who are spec1fically concerned by the e

: order of the day,

“that the conduct of meetings be such as to stimulate

the active participatiohﬂof those attending and their

involvement in the formulation of the decisions taken;

s

that the agenda be drawn up at least partlally to

that the data utilised to inform decision-making be of

proven accuracy;

that the PrQJect Cell in the M1nistry oi Plan Implementation

' be made truly functional in order that the data required be
v'ichecked and placed at the tlmely disposal of all members
of ‘the Steer1ng Committee, the Cell should also be concerned

>>w1th 1dent1£y1ng issues for debate.
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6. THE LIMITS OF ACHIEVEMENT: A REPLICABLE MODEL?
In the preceding chapters an attempt has been made to descrlbe.ﬁwﬁ

the Kurunegala project in terms as objective as possible. The factsh
presented inevitably lent themselves to a critical analysis, which

has not’ always been entlrely positive in tone, Nevertheless if
succes8 is defined as the attainment of stated objectlves within a
given span of time, KIRDP can be said to have established a fairly

good record: the maJorlty of components have been carried out accord1ng

to plan and more or less ‘on schedule . e

ERREE

’

It is tFde that insufficient provision for inflation was made in the
original plan and that for this reason tank rehabilitatlon work has
been drastlcally curtailed (cf. 4.1, 2) Delays in the de11very of
equiphent have also serlously retarded the groundwater exploration
programme (cf, 3.2.2). Yet, by and large, act1v1ties initially

planned have been implemented.

Performance measured in terms of target fulfilment does'not however

in any way bear witness to the project's economic and social viability.
The' as' 'yet unpublished drafts of two ARTI reports";on"%he"@’éter '
manageément and agricultural credit programmes sponsored by KIRDP draw
attention to cértain indadequacies in component des1gn which suggest
that ‘real achievements will fall very Iar short of expectations in
these areas. An impending mid-progect study of 1mpacts at farm level
will no doubt provide more ample indications as to the eftieiency

with which development has been promoted in the district.

It is clear that the success met with in the field by specific
components will acquire considerable significance when thought is given
to the advisability of replicating the Kurunegala model elsewhere in
the island. For this is what the World Bank explicitly proposes
(1979:20).

It is however not the purpose of the present report to examine cost-

benefit ratios. In this last chapter we intend to assess the prospects
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for successful replication on another plane, We will endeavour to
identify constraiﬁts which, operating at different levels in project
implementation and management, would in all probability reappear and
prove detrimental were attempts made to transpose the overall design _
of KIRDP to other districts without undertaking substantial prior .

modiflcatlon of a number of structural features.

We consider that the constraints relevant to our argument fall into
four basic categories. Each of these comprises elementé which are
not ¢pso facto constraining, but can become so in a particular
institutional environment under certain conditions. It is a question

.

of degree.

Our categories are:
the degree to which,

1. the stated goals of the project are realistic and,
therefore, actually attainable given the level of
inputs planﬁéd (i.e. adequacy of funding and

‘implementation capacity);

2. the management structure chosen for the project
dovetails with the existing official set-up at

district level;
3. .7dem at national level;

4. foiefgn donors insist upon respect of their‘séveral"
policies and take stéps'to enforce compliance in

the context of the project(s) they are funding.

We shall now briefly discuss each of these categories:of'cbnStraint
with a view to demonstrating which of the principal optlons inherent
in KIRDP are not replicable or are, at least, of doubtful va11d1ty'
for inclusion in the design of IRD projects planned for other d1str1cts.
We will in two final sectxons present the broad conclusions of ‘our o
findings and try to assess how ongoing modlflcatlon of natxonal pollcy.ﬂ

1mp1ng1ng upon local government practlce may affect the d981gn of a
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future integrated rural deyelopment projects.

6.1.7 Stated objectives of KIRDP y
An attentive perusal of the World Bank Staff apprazsa? reporf

suggests that the Kurunegala prOJect aims to promote development a]ong
three main axes. The first centers on an increase in production. The

other two have a more ideological bims. They are:

1. to raise productivity, employment, incomes and living

standards of the rural population;

I3

2. to ensure an equitable spread throughout the district of

the development effect;

3. to implicate the beneficiaries in the choice of options

affecting them.

The question we try to answer here is whether the oyerall strategy
- employed and the stated;social_objectives are consonant with the
political‘centexghgnd_the inputs made available. If they are not,
some doubt may be cast upon the appropriatemess of the Kurunegala
model for replication.

T

6.1.1 Economic uplift

One of the basic posfulates of KIRDP is that heavy concentration upon
methods of improving small;faxm paddy and coconut yields automatically
makes the project xeplicable_fin practically all districts of Sri
Lanka', becapse these two crops are cultivated throughout the island
(World Bank:i979:59—60). This is unfortunately hardly true: coconuts
constitute an exceedingly minor part of the rural economy in those

few areas of the Dry Zone where they are grown outside home gardens and
are quite unsuited to fhe ecology of the more elevated hill tracts;
the social and agrqnemic‘eenstraints weighing upon paddy production in
the Wet Low Country are further so totally different in character to
those encountered in Kurunegala district that no common development ..

strategy could be applied with éhy;nope of success in both contexts.
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Apart from this major obstacle to the replication of the Kurunegala

model elsewhere it’ has yét to be provesn ﬂﬂat ‘the tactics chosen.yqqi

for tﬁe—prcmotuon of cbconut and paddy productlon in this; d1str1ct

are in fact at all appropriate. Qreat emphasis has been laid »in»:E
the Staff appraisal report upon agriculturél extension, water manage-
ment'’ credit and ihput supply.:Butothere are:few signs as yet.that .
the investment effort put”into:these nctivities has.been instrumental
in.imprbﬁing“yiélds:“'OV%ra&ﬂfinputssdonnoxwseemjtohmaye;been,@,,wmfn
commensurate with' a rise iWw productivity.con. @i e urone.
The contents and'‘style of agrlculturalvexten51on have remained
monotonously true’ to pre-project performance; -though the number of
field officers has increased dramatically. Water management using
the Maha- Illuppalama ‘package: seems to have turned out: to be, too
labpur intensive in terms of“extension‘personnelwto-spreadrmapidly\
anﬂ?Bééﬁhe“éommoﬁ practice.  (Besides, on}yaarcertéihrtype and size
of tdnk appears to lend itself to:'the:kind :0f cropping system
Lroposed). The results of the'credit programme are unencouraging,.
while there 'i#! 1ittT¢ to Suggest ~that the delivery of :a greatef volume
of fertiliser, seed and agrochemicals by ‘the Agrarian.Services .
Department has in fact done more than displace trade previously in

the hands of the cooperative system and private merchants.
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?fcgyégrammes spécifically designéd for operatiomrunder KIRDP have .
“hot clearly paid off; the wisdom:of replicating ;the: model may well ..

"‘be questioned. Had more attention been ‘paid ‘to:farmer motivation

"and ‘a ‘hethodology “been worked ‘out 66 elaborate sub-programmes

addressing ‘well' defiiidd categoryés-of farmers each characterised by

a whole ‘éluster df common economic:interests-and.potentials;- certain

"“components’of “thé”Kiruhegald model~'other than paddy.or coconut -

might have acquired a more easilyoreplicable profile:. Y. BT

Whefémﬁﬁﬁﬁuhity“6f5ﬁ6639%%10n ist1acking among- target:groups,. uniform
response does n6t occur: A minodrity willireact positively:to. the.
op%&r%uﬁﬁiiéﬁldf?%red;‘but“the majority will remain economically -

or culturally unable to respond.
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6.1.2 Equity

Vi
[ - e

Another major option of KIRDP is that planning should aim at

[EREaE RO AN

diminishing intradlstrict disparities and c1051ng the gap between

the poor and those better endowed

LR R SN 2o : 0 o : ) '
The first of these obJectives 1s not too difficult to achieve w1thin
SRRt
the narrow confines of a developmenteeffort devoted mainly to the

1mprovement of paddy cultivation and increasing the productivity

of coconut lands KIRDP adopted the strategy of concentrating on

5

the first in the Dry Zone and on the second in higher rainfall
areas, SO that the two programmes privileged different sets of e

farmers and an equxtable balance was struck between north and south

..

It was more difficult to reconc11e the conf11ct1ng aims of 1ncreasing

roduct1v1ty and achieving a soc1ally acceptable spread of project

.o f

benefits.' Bigger farmers seem to have reaped greater advantage from

the progect than the smaller ones and the landless. For there exists
a deeply rooted belief among agricultural extensionists that wealthier
producers are éaéfér'té work w1th can be more readily persuaded of
the merits of an 1nnovat10n and tend more convincing demonstrationA

plots.

This may well be true But since small farmers rarely follow the
example of richer innovators, because they do not possess the economic

security or sufficient investment capital to expose themse]ves w111ing1y

et

to major risks the net result of this prejudice is that an appropriate

A e

exten51on message rarely reaches the poor man and is not even normally
propagated w1th this category of recipient in mind Hope i's placed
in the efficacy of thei'demonstration effect’. Needless to’ say. '

experience has shown that small farmers near the margins of subsistence

are hardly amenable to such an approach.

The Coconut Cultivation Board apparently offers a gamut of special
subsidxes to producers farming less than one acre. But figures:wu_fw

attesting the success of this initiative were not made ‘available to
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the research team The minor expart crop,: 1nterplant1ng programme

is open to a11 applicants. ’ngkﬁ mpwevemiinteresting to ‘observe
that demonstration plots aYe laid out on the lands of comfortably
well-off owner-cultivators: the intention is to ensure that the
demonstration does not fail for want of capital or labour. Yet this
in 1tse1f underlines how critical are:the. first two or three years i
in this tyhe of enterprise The small, .producer, who is not cushiohed
by a flexible reserve of working capital; is;qnwilling:to risk such '
a venture

(G
. i sl
Vot -

The pursuit~of equ1ty has made only very. mediocre ‘progress in the
context of KIRDP The probability of such an.outcome is explicitly =
recognised in the Staff appratisal report, where it is admitted that '
only 'one-third of the direct benefits' of the project are expected
to accrue to more than two-thirds of the intended target group: -+ that
is, to farmers working three acres of less-£1979:56).. EEREs

We consider this to constitute a major weakness in -the design of KIRDP,
which it will be possible to remedy only by adopting a radically
different approach_to extension and the structuring' of subsidies to
promote agricuitural innovation. The project has done almost nothing
to elaborate 8 new extension methodology with the small: farmer
spec1fica11y}in.view. In this respect it:comes nowhere near the -
objective of fufthering equitable access to improved production
techniques and therefore cannot be recommended for replication in its
present fo{n. o B N '

The absence of a clear cut distinction in most other districts between .

areas characterised by a strong potential - for.the. development of:one: "7

.....

limit the possibllitles for the reduction offintradistrict%diSpafities*1
undevaRD elsewhere. Kurunegala is fortunate in being climatically
and ecologically Well;QRQQWQQa. But many other districts comprise

large areas where the,pogentiel for agricultural‘deveIOpment;is*slightﬁi“
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of benefits and 'cértain intradistrict’ disparities would be liahle
to increase were the’ Kurunegala model applled there »

- AN S Cee e En -
6.1.3 Participation”

.

The Staff appraisal report acknowledges the government s pohcy of ; v

encouraging *grassrobt partlcipation-, but only 1n order touiostify ’

the *decentralization of planning, mon1tor1ng and coordinat1on underA

KIRDP (World Bank 1979:4). Quite apart from the fact that the -

planning function remained - even so - strongly vested with Colombo

based officials, no serious attempt has been made to impllcate the

rural population of Kurunegialj in the formulation and 1mp1ementation

of project components. ‘ "

Members of Parliament have been permitted to air their views on -

development proposals immediately concern1ng their electorates.' Bof

farmers have not been directly approached and the impression gained

by:ithe research: team was that few of ‘the benef1c1aries were aware that ” .
certain programmes’ they ‘stood to gain by had anythlng ‘to do with h
an overall plan for the district. Most people in the countryside
regarded project sponsored activities as part of the regu]ar programmes
of the several agencies charged with 1mp1ementation and saw no reason

why their own 'participation' should be greater now than in the.pést.

This failure to encourage participation is unfortunate, since it

means that a large potential for selfhelp and valuable experience
based on an intimate knowledge of rural conditions has been ignored.
It may however be dskeéd whethér this is in reality a shortcoming
attributable to'the design of the project itself or whether it'shouléf

be ascribed to the’ political context which caused the choice of a

particular design to prevail.

It could bermaintained that the balance betweén political forces in
certain areas of the Sri Lankan countryside is such that it would be
unwise for:ithe present government to rely too heaviiy uﬁbnﬁa mobiiisaéion
of the.Fural popilation. Participation is a two-edged Géapon'fhat can

easily turn against the wielder. Nevertheless, if participation is to
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be pa1d more than ‘mere, 11p service, the Kurunegala .model- cannot be---- o

v1ewed as a panacea and 1ts repllcatxon in other districts;would - e
certa1n1y not 1nduce a greater degree of social awareness or .farmer::

collaboration than has already beeh the case.

L B - T PR LR P S W
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One possible‘(though perhaps not very .auspicious) avenue - towards-
greater part1cipation lay through the . revitalisation:of ithe:village . -
based Rural Development Societies. The difficulty here was that they
areralready adminlstered by a Deyelopment. Officer and his subordinates,
who all operate from within the Kachcheri system. The fact that the
RDSs rely for fundlng upon the Decentralised Budget.also:sets them |,
conceptually quite apart from the project. To encourage participation’
in IRD activities through this channel it would be necessary to provide
at the design stage for much stronger links between the project and the

whole local government set-up (cf, 6.4 .below).

6.2 Institutional and management constraints
HRTC. .

P
ARER sorsn baripenoy

We have 1n prev1ous chapters commented at length upon the potentially: ¢

2

awkward situations that arise from the simultaneous existence inione
d1str1ct of two parallel administrative structures, which at certain
critical po1nts even share the. same. personnel. A similar phenomenon
also ocenrs“atlnat1onal level,  Here we summarise the ambiguifies built
into arnangementa made for the management of KIRDP and highlight the
d1ff1cu1ties that might accompany attempts to reproduce an analogous
Structure in dlstrlcts out51de Kurunegala..- R A

6.2.1 Within the district TR

We have stressed that there is little or no tension between the Project
Director and the two senior officials with whom he is, in principle,

called upon to collaborate almost daily. This is because the Director

defers willingly to the District Minister and even gladly unburdens &= ooy

himself of certain problems onto this hierarchical.superior:as soén -
as he can identify them as predominantly. 'political'.in character. The

PSRN
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District Minister clearly accepts th1s role as political guide while
the Government Agent has for his part maintained only a very loose
connection with the pro;ect '

The system thus works smoothly in Kurunegala because of the complemen-
tarity which characterlses the attitudes of the part1cu1ar officers
involved. But if the GA were to assert his authorlty over the Project
Director, whose rank as Add1t1ona1 Government Agent makes him technically
answerable to the former and if the GA himself insxsted upon a greater
say in matters than%the District Minister was prepared to allow him,

major clashes might ensue' Progress in 1mp1ementation would then in

all probabil1ty become extremely slow.

Those amblguxties would have to be dlspelled before the Kurunegala model
can be used to inspire other IRD efforts elsewhere The crux of the
matter 1s that roles are ill- defined in the taff appratsal report.

. 7 ’

The Project D1rector s attrlbutlons are adequately spelt out insofar

as matters relat1ng to nrogrammlng, dlshu{sements, accountancy and o ’
mon1toring are concerned But the degree of this 11berty of actibn in
the fields of decision-making and pol1cy readjustment 1s not at all
clear. The project ‘document does not take sufficxentynotevof the fact
that the Project Diréctor, as an enployee of the Ministry of Plan
Implementation, ‘can hardly at the same time bear the de31gnation of AGA
For this would “as things now stand, suggest his subordination to .
highef-officials in the Mlnxstry of Home Affairs and could thus give '
rise to a sterile conflict of professional loyalties. Nor is the
precise nature of the PD's relationship to the District Minister anywhere

defined in deta1l

The District Minister's position as supreme government authority ‘
throughout the' terrltory covered by the progect also exposes 1mplemen-
tation of the’ development plan to dlscretlonary mod1f1cat1on on the'
pretext of pol1t1cal imperatives Although no such 1ntervent10n

seems to have Unjustifiably‘jeopardlzed any component of KIRDP,
political considerations might in this manner have quite serious
adverse affects upon the performance of projects set up in other

districts.
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The District Minister can obviously play a very useful role in
channelling: political interests into the achievément of deyelopment
goals.:iAs. a mediator between Members of:Parliament’ championing the
cause:ofrtheir ele¢ctorates and the project leadership bent upon

efficient implementation he can fulfil a vital function. Steps must . wsi’

nonetheless~bé taken when preparing :project documents to ensuré’that = "
the authority of this high official cannot become the source of~ ‘'

substantial departures from planat a later stage.

At the present moment the Kurunegala project operates quite independently
of the ongoing programmes regularly pursued by numerous government
agencies in the region, This has as yet been tﬁe cause of little
friction and no duplication of effort has occurred.  “Innovatory
legis}ation does however thréaten in the near future to disturb this
state of equilibrium. |

Sidee
When the :District Devélopmient Councils come into being the Decentralised
Budget, which is now allocated on a fixed share basis to each electorate,
will disappear and be replaced by an annual lump sum to be administered
and parcelled out much as each Council thinks fit. This will create
an opportunity  for.concentrating funds on particular investment R
projects regardless 'of their spatial distribution within the distriet. o
Relatively major undertakings may thus be financed in place of the ‘

very small injections of capital that were hitherto made in each -

electorate With Decentralised Budget allocations.

This administrative innovation could throw a painstakingly designed '

IRD prdject quite off balance. For if care is not taken in the future

to coordinate District Development Council strategies with those of
integrated rural development projects, long term IRD planning ‘may prove
rather ‘fruitless. In the last section of this chapter we propose a~
selution to this’problem.

A last constraint weighing at district level upon the“replicability't

of KIRDP resides in the operation 6f the Project Coordinating Committee, : -

As long as this body remains concerned with igsues of mere implementation
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it tunc%§3ﬁ§39éf§“aaeqﬁaf31§. ‘But as soon as questlons “of conflict-
ing differences in" ministeriai pOllCleS come 1nto play, part1c1pants
cease to he ‘thé free agents ot locally achleved compromise and entrench i .

themselves behitd directxves handed down from their superiors in

Colombo.’ ' Thé" Coord1nat1ng ‘Committee and its ad hoe subcommittees
provide the’ ‘only forum in ‘whidh sufficient famillarlty ‘with® the B
complexities of the situation®in the tield ﬁermifs'the’taking of
appropriate remedial steps at short notice. But members frequently

d6 ‘not "have  the” authorlty "t8" endorse’ obv1oust 'viable solutions that

..... ST g i

go countér to 'thHe overall pol:c1es ‘of theif {ine min steriés?

IS FER E TR N TS Y s FEO LT R
:

s

Such decisions ‘dré 6ften 1dft pending until the next meeting of theyg
Steering Committée under ‘the auspices of the’ Min1stry oFpran” v trb
Implementation. This arrangement is however not a hapby one;‘ﬁéﬁaﬁse”%f
it occasions long delays and leaves room for interministerial

confiidts 'at national ‘level ‘to beé pldyed out if the district to the -

detriment of locally reached ‘consensus, ' =~ = e .

ARSI B

®»

Future integrated rural development projects must be designed in such

a manner that greater autonomy is given ‘to the local heads of implemen-
ting agencies for the working out of apposite solutions along lines
that do not of necdessity slavishly obey in every detail the national
policies of their 1iné ministries. “'Greater flexibility is required,
since guidelines elaborated on a coudtrywide basis not infrequently
need to be modified to acquire accrued relevancy in field conditions.

,L B I e R PR S . P P

6.2.2" At national level °

In the Kurunegila project design considerable emphasis i5 1aid upon
the Steerifig Committee as the locus for dealing with all problems that
elude local efforts at finding a solution. We have already (cf. 5.2)

cast doubt upon the real potential of this body for imposing a compromise

between even senior representatlves of’ line ministries whose policy : -

1mperat1ves ‘cldsh ‘in’ ‘thé context of’ KIRDP.
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The Stéering Committee is also well nigh powerless to enforce
compiianée in the face of opboéitiou with adjustments to the original‘
plan.‘

Another source of difficulties has been the restructuring of the
Miﬁistry of Plan Implementation under the auspices of the present
government. This coincided with the setting up of theﬁKufhﬁégéié ﬁfbjéct
and made for a situation that was hardly conducive to the constitution
of a fully operational Project Cell within the parent organisation in
Colombo. The management of KIRDP can thus rely on no adequate
backstopping by a.group of permanent staff fésgonsible for economic .
analysis, projection and long term planning adjustment. This, it
should be stressed, is a sine qua non for the successful replication

of the Kurunegala model in other districts.

However, staffing problems in the context of the Project Cell are 6n1y'5
indicative of a host of similar obstacles which would arise from the
mere multiplication of similérly structured development programmes
throughout the country: the recruitment of project directors and
evaluation personnel of sufficient calibre would prove -increasingly
difficult, while the Centralised Tender Section would find its already

strained capacities severely overtaxed.

The staffing constraint must be very closely examined before commitments
are made to further integrated rural_deﬁelopment undertakingé in new
districts. Thoﬁgh management apd procurement procedures may call for
fairly’StandérdiSed skills and experience, it must not be supposed

that ‘it will be anything but arduous to recruit personnel conversant’
with evaluation féchnidﬁes. If ARTI is at present responding to the"
project's needs iﬂ‘this field, it shogld nonetheless be realised that
the Institute's capacity and. desire to fulfil this kind of specialised
role.are limited. Other coﬁm}tments may in the future cause further

requests to undertake evaluation work to be declined.

If the authorities responsible for IRD projectsfin new districts cannot

arrange for the training of their own evaluation personmel, it may again
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be asked whether it is at all worth replicating the Kurunegala model
For the efficiency of its pecu11ar management structure is strongly
dependent upon the quality of the teedback to be obtained from ongoing

evaluation, ‘ N
6.2.3 Donor influence

There stands-in the background of KIRDP a fundamental equ1vocatlon

which may’(quite apart from any other object1ons) well put paid to

hopés of’ replzcatlng ‘this rural development model elsewhere in the I

island. ' ) ‘ |

The fact is ‘that the Kurunegala project is financed by the World

Bank . Although much of the preparatory work was carried out by

technical staff working under the Sri Lankan government, the Bank

retained the right to vet any proposals and even published the final

project document under its own iwprinutur Although concessions

were made to stated national priorities, KIRDP still benrs the very .
strong stamp of its Washington origins., Moreover, a steady stream

of superﬁisory uiséions'sernes to ensure that there are no major | ' »
departures from the norms laid down by the Bank, whlch alsc imposes

programme cuts when it deems them necessary and even unilaterally

sanctions organisations undulging in unapproved spending under KIRDP.

Yet, ‘the progect is mooted as a repllcable model. The question is, . .
in the flnal analy81s not so much whether KIRDP ig replicable

per se - but’ ‘rather whether donor agencies other than the World Bank |
will accept to f1nance this transposition of an already hlghly dub1ous_.
experiment to another district. The Bank is involved rnrsettlng up, |
much sit4ilér schemes in Puttalam and Matale. But it is doubtful
whether’ Washlngton w111 w1sh to part1c1pate in the projects which it

is proposed to 1mp1ement in numerous other dlstrlcts where there is

as yet no IRD undertaking

There is every 1nd10ation that donor agencies each brlng a certain
amount of pressure to bear upon the government w1th a view to
ensuring that’ thedr several ph1losophies of rural developwment
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are taken into acconnt It ie thus most improbable that SIDA would
for 1nstance; endorse the r1gorous targetry 1nherent in, the Kurunegala
model, wh11e other donors might insist much more heavily upon popular
consultation and selfhelp components than is the wont of the World
Bank. Be it for this reason alone, serious doubt may be harboured

as to KIRDP's potential for replication.
6.3 The poverty of planning

We have repeatedly pointed to the divorce in KIRDP between planning
and implementation. When the question of replicability is broached,
the crux of the matter is ultinately whether.initiai and‘ongoing
planning procedures are sufficiently sophisticated, flexible and
wieldy for prOJects of the types proposed to develop adequately
sensitive responses to the economic and 1nst1tut10nal environments

in which they have to operate.

In the light of the evidence from Kurunegala the temptat1on is strong
to assert that this is not the case. Not only was the project sketchily
planned, but very little effort was put into conceiying a manegement
structure that would be able and motivated to formulate and implement

tactical modifications as the project progressed.

The research team was told by a senior offlcer in the Ministry of
Finance and Planning that a list of guidelines compr131ng five princzpal
points ex1sted and that all 1ntegrated rural development progects were
de31gned to conform to these parameters. These were however so general
that they may well serve more to inhibit further creative thought in
plann1ng than to stimulate a search for new formulae. The list reads

more like a series of warnings than of positive exhortations.

We were unable to obtain a copy of the document in which these guidelines
were enshrined. Thelr contents were communicated to us verbally This
may well s1gn1fy that they are no longer con51dered as relevant as they
were in 1976, when the des1gn phase of KIRDP was 1naugurated. Although

they are, despite their concision, so all-embracing as to be almost
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‘trite, they make it rather clear that 'replicability"' is expected in
the context of IRD to be synonymous with 'inexpensive'. The
admonition seems to be that.the model will remain replicable only

as long as single components are quick yielding and do not 1mmob1llse

large amounts of investment cap1ta1 over long perlods of time

This planning policy would suggest that little'thought‘Was actuaily
ever given to the model's potential for replication, It is no doubt
true that each component of the Kurunegala project s replicable -
but in isolation. Cross-linkages between components are almost an
afterthought and add only marginally to the separate eff101ency of .
each This is’ abundantly obvious in the failure of response or1ented
components to engage in concerted actlon at farmer level (cf 3 2.1,

“322)

KIRDP is thus more ‘a catalogue cf very loosely connected ob;ect1ves
accompanled by a list of 1nstruct10ns informing users how to atta1n

"~ the proposed goals, than a structural]y coherent regional development
plan. The project can implement but hardly adgust to chang1ng B '
c1rcumstances and foster ong01ng development as the opportunlty arises.k
This very classical prof1le again severely restricts its ut111ty as4
a model for replicatlon in other districts.

[EPTPRTI .
[ A B

6.4 Improving the model

In the course of our invest1gation of management structures in the
Kurunegala prOJect we have constantly found it necessary to proceed

at two dlfferent levels of analys1s s1multaneously, to p01nt up the
1nterdependence between act1vit1es taking place in the dlstrlct and
decisions hammered out in Colombo. If the Kurunegala model is to be
ref1ned so that 1ts chances for successful. appllcatxon elsewhere are
enhanced, some cons1derat10n must be given to 1mproving these vertical
linkages.

The most 1mperat1ve measure is that cogent steps must be taken at

national level to synchronlse all IRD undertaklngs throughout the
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country. Un;ess this is done, manpower constraints will rapidly
become an insuperahle obstacle to implementation (ct. 6.2.2) :and
no unity 01 methodology in planning practices: 'will be ‘forthcoming.:
Furthermore it is unlikely that the staff of different-projects::

will be sufflciently conversant with one another's success and ’

failures to benefit by the experience gained in other :districts.

When'theFPuttalam and Matale integrated rural development projects
were still on the drawing board, an attempt was made to initiate _
government offic1als in the distrlcts concerned by inviting them to

attent at least one KIRDP Steer1ng Comm1ttee meetlng It is not

certdin that ‘this move was very productxve in pedagogical terms, since ..

‘

the number of people present at the gathering was so large that
little constructive debate was possible, Similar efforts do not
seem to have been deployed in the direction of personnel involved in

the Hambéntota, Matara and Nuwara Eliya projects.

A body specifically established to coordinete IRD would not, however,
merely serve as a clearing house for information and as a recrui tment-
cum-training bureau. Its esgential function would be to ensufe'the
even and planned extension throughout the island of projects to
districts scheduled according to a precise hierarchy of priorities.

It would also:play a role in comvincing donor agencies to respect
these priorities:and in promoting some consensus among them as to

the exact nature of the integrated rural development that it is the
Sri Lankan government's desire to foster. ' o

S

It may be‘ergued that several of these functions are already performed
by the KIRDP Project Cell and the Steering Committee operating under
the auspices of the Ministry of Plan Implementation. It might more-
over be urged that a mere strengthening of the same ministry's
Reg1ona1 Development Division would provide an adequate: response to
the need for more countryw1de coordination of IRD. . This is however

to makeu;ight of certain structural imponderables. .
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Even though ‘administration of the Decentralised.Bndget-is vested

in the Ministry of Plan Implementation it has by no means proved an
easy matter to combine KIRDP activ1t1es with those f1nanced quite
independently from this source " Little eftort has as yet been made e
in this direction and future prospects for 'more integration' at th1sf.
level do not appear prom1s1ng For ongoing negotlations with respect
to the functloning of the future Distrlct Development Councils suggest,
as already mentloned (cf 6 2.1), that the Decenrral1sed Budget wiil

in all probabil1ty be replaced by a distllct development budget
adm1n1stered by the Counc11 Autonomous management by the DDC of the _
capital sums made available could cause an IRD prOJect to go seriouslyhu

el

awry.

o

R

As the researob team sees it the only way to obviate this danger is
to 1mp11cate Distr1ct Development Councils very directly in the manage~
ment of IRD. The Council would in future projects assume almost all

the functions that are in the Kurunegala case incumbent upon the
Steering Committee. . It would thus have a final say 'in the use of
donated funds and be able to coordinate their deployment with that of

the district development budget.

We further propose: that Project Directors retain the designation of
AGA, - but be full members of the Kachcheri staff responsible only for
project activities and immediately answerable exclusively to the : -
Development Councils. In this'manner a more collegial leadership:
could be ensured, strategies employed would more faithfully retlect
local ‘opinion and greater, besides more tlmely control could be ’

exercised'over the details of implementatlon

The District Minister would, as a prominent member'bfvthe'DDc; donstitute
the project's principal link with the Ministry '6f Plan lmplementation, :
although relations bétween the Project Director and the Centralised
Tender Section would obviously;of'necessity continue. A teém’shonld”-

be built up in the Ministry of Plan Implementation to assume responsi-
bilities in preliminary invesfigation for proposed IRDP and in the

subsequent elaboration of project designs, Attention should be given
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by this team to creating and strengthéhing.complementary planning
capacity within the administrative structure already existing at
district level. Whilst working as an autonomous unit, this group

should nevertheless establish linkages with the Ministry o: Planning

and Finance so‘és-fo ﬁé.iﬁ'a position ﬁo'dfaw on the accumulated
experience of the latter in the fields_df socio-economic investigation
and plan formulation. The institutionalised nature of such a connection
would further helps to ensure that the team is kept permanently abreast

of the evolution of national policy orientatioms.

The Ministry of Plan Implementation should aléo pajﬁﬁére atténtipn ,

than in the past to the monitoring and evaldatign of ongoing projects.

There should be a greater concern for the measuring of impact among

target populations than has hitherto been the case. Project performance
should be judged not merely in terms of target 1u1£ilment but
gualitatively according to indicators such as: income distribution and labour
absorption. Whether this minlstry should train and supply permanent
evaluation teams to project management or subcontract this function to
outside specialists is still a matter for debate (cf. 3.3). Whatever

the solution ultimately chosen, emphasis should be laid on timely feedback

to management.

Finally, the body constituted within the Ministry of Plan Implementation
to coordinate integrated rural development projects throughout the
island should be empowered to commission research designed with an
interregional bias. The results of such research - into, say, chena
cultivation or water management - would not only supply answers to
specific technical problems encountered by indiyidual projects but

could provide information valuable for the formulation of IRDP in

other areas and at a later date.
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ANNEX

L FIELDWORK INTERVIEW GUIDE

KURUNEGALA INTEGRATEﬁ RURAL DEVELOPMENT PROJECT

.

MANAGEMENT EVALUATION STUDY: checklist of subjects to be broached -

selectively and where appropriate - in the course of interviews with
government officials involved in project implementation.

/The 'agency' referred to below is the govermment organisation in
which the respondent is employed./

1.

1.1.
1.2,
1.3,
1.4.
1.5.

1.6.

2.1.

2.2.

2.3.

2.4,

Project component genesis and design

v

Date at which the agency became involved

Responsibilities in project preparation

Extent to which the agency was consulted

Extent to which the agency's views were respected in project
design

Administrative locus at which the agency's participation and .
the scope of this parﬁicipation were finally approved
Discrepancies between KIRDP's stated objectives and the

official policies of the agency

Nature and scope of the project component

Extent of the agency's activities within the project:

- 1increase in normal workload

- performance of new tasks

- necessity to draft in extra staff at the same or more
specialised levels

Degree of collaboration with other agencies for the achievement
of project determined tasks

Magnitude of material inputs required to carry out the
component

Problems posed by the novelty of certain KIRDP activities

Evolution of the project component since inception

Causes of:
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.1

Delays in implementation
Non-implementation
Reorientations of specific aspects of the agency's programme . »

Non-respect of quality criteria in construction work ) .

3.1.1 Institutional arrangements
- ~ ambiguity of contractual obligations

- déVolutiqn;ﬁﬁ responsibility for specific
.‘subCOmponéﬁfs - |

3.1.2 | Financial problems
- inadequacy of funding as a result of inflation

or underbudgeting ’

-~ difficulties in obtaining dis~/reimbursement
- lack of autonomy in spending

3,1.3 Staffing problems o

- lack of enough .and/or sufficiently qualified

_personnel ._
—‘slow recruitment procedures
- low levels of motivation

- staff turnover

3.1.4 qﬁlnadequacy of physical inputs ah
; quantities |
- quality
- timeliness‘ ‘ )
3.1.5 Insufficiently détailed specification in component
design makiﬁg further investigation necessary
- site selection ‘ -
- target populations
- construction work
- others ' ‘ ’
Measures taken to solve the problems enumerated under 3.1.
‘Major departures from the original parameters of the component
- reasens I =
- origin of proposed solutions o

~ locus of decision-making in this respect -
Relations with other agencies and bodies

Frequency during the year 1980 of contacts on KIRDP business
with:
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4,2,

4.3,

5.1,
5.2.
5.3.

6.2.

6.3.
6.4,

- Ministry of Plan Implementation
~ own head office

- District Minister

~ Government Agent

- Project Director -

- World Bank

- Members of Parliament

Object of these contacts:

budget prepzraticn

- procurements

- implementation bottlenecks
-~ others

Extent of involvement with:

- Project office s
-~ Coordinating Committeé ' S
- Ad hoc. subcommittees

- Steering Ccmmittee

Efficiency of progress reporting

Identity of monitoring authority

‘Frequency of reporting

Results

Kurunegala after KIRDP

Means of ensuring programme continuity in the post—project"
period

Necessity of such continuity

Fﬁnding . ‘

Nature of the administrative structure required to manage

the continued effort
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ANNEX 2 RESPONDENTS INTERVIEWED DURING FIELDWORK

At district level:

Project Director

Assistant Project Director

District Minister

Assistant to the District Minister

Government Agent

Assistant Director of Agriculture

Successor to the above .

Assistant Commissioner, Agrarian Services Department

Divisional Officer, Agrarian Services Department, Maho

Deputy Provincial Director, Northwest Province; Agricultural

’ Development Authority

Agricultural Managers of the Agricultural Development Authority
in Kurunegala in Polgahawela; Dodangaslanda and
Mawathagama electorates

District Extension Officer, Department of Minor Export Crops

Assistant General Manager (Technical), Coconut Culiivation Board

Regional Manager, Coconut Cultivation Board_ -

Director, Irrigation Department

Chief Eﬁgineer, Irrigation Department

Chief Engineer, Department of Highways

Veterinary Officer, Kurunegala Range, Department of Animal Produc-

4 ) . tion and Health

Medical Superiﬁtendent; Department of Health

Deputy Director of Education, Department of Education

Resident Engineer, Water Resources Board

District Manager, Bank of Ceylon

Assistant Manager, Bank of Ceylon

Assistant Manager in charge of KIRDP work, Bank of Ceylon

District Manager, People's Bank

Numerous Cultivation Officers and KvVSs
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At national level:

High ranking executive officers of all the agencies consulted
at district level
Secretary, Ministry of Plan Implem?ntation i
Director, Regional Planning Division, Ministry of Plan Implementation
United Nations Expert in Agricultrual Planning, Ministry of

Finance and Planning
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