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Preface

This is a study of area development projects in a perspective of poverty re-
duction, sustainability and learning. Examining three major area develop-
ment projects supported by Sida, it seeks to find out how some of the
long-standing problems of the area development approach, notably those of
targeting, project integration and learning, have been solved in more recent
projects. Formative in purpose, it also tries to identify how area development
projects might be retooled to fulfil their mandates more successfully, and to
exert stronger influence in an emerging system of aid built around national
poverty reduction strategies and programme support. The projects selected
for study were CARERE/Seila (Cambodia), EEOA (Zambia) and ANRS/
SARDP (Ethiopia).

The study found strengths and weaknesses in all the three projects. The
EEOA had developed a pioneering model for facilitation of entrepreneurship
among small farmers, CARERE/Seila is described as a major attempt to
build a system of decentralised participatory planning, and ANRS/SARDP
is also said to contain promising elements of participation. A shared weakness
was that the expected contribution to poverty reduction had not been well
conceptualised. The poor were seen mainly as producers, with little attention
to their roles as labourers or consumers. There were few indications of how
project benefits were to spread among different categories of the poor, includ-
ing the destitute. There were also common problems with regard to project
integration and learning. According to the evaluators, area development
projects have their main potential as pilots for model building and innovation
in partner countries. In none of the projects under review, however, had this
potential been fully exploited. Monitoring and evaluation was a third notable
problem area. The study concludes with a number of lessons learned and
recommendations for action.

The study was designed by Sida’s Department for Evaluation and Internal
Audit (UTV) in close collaboration with the Department for Natural
Resources and the Environment (NATUR) and the evaluation team led by the
Overseas Development Institute (ODI). Stakeholders in the project countries
and in Sweden gave their comments on successive draft reports. Unfortunate-
ly, the comments from the Ethiopian provincial authorities responsible for
ANRS/SARDP came too late to be taken into consideration.

The study is published in two volumes, one containing the synthesis report,
the other the three project case studies.

Stockholm, August 2002

Eva Lithman

Director

Department for Evaluation and Internal Audit
Sida
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Executive Summary and

Recommendations
]

The purpose of this study was to identify how Sida’s Area Development Projects
(ADPs) might be retooled to fulfil existing mandates more successfully, and at the same
time to exert stronger influence over new poverty-focused resource allocation processes
(Sections 1.1; 1.2). The three projects studied were CARERE/Seila
(Cambodia); EEOA (Zambia) and ANRS/SARDP (Ethiopia) (2.1; 2.2).

The Terms of Reference specified that this should be a formative evalua-
tion, and should examine the evidence against the concepts and princi-
ples consistently underpinning Swedish development cooperation over a
number of years. The main elements of these are:

« that poverty is multidimensional, so that income should not be consid-
ered in isolation from “voice”, citizenship and security

« that, following a parliamentary resolution, from 1996 equality be-
tween men and women should be an official objective of Swedish de-
velopment cooperation

« that poverty can be reduced by strengthening opportunities, security
and capabilities (as detailed in the 1996/7 paper “Rights of the
Poor”).

At the levels of design and implementation of specific development co-
operation initiatives, there is a conviction that these concepts and princi-
ples would best be supported by specific attention to four criteria, namely
learning (including “piloting” or model development), capacity building (at
both individual and institutional levels), integration (both to break down
barriers across sub-sectors and to “mainstream” new practices developed
by the ADP into government processes and structures) and sustainability,
whether environmental, economic or institutional. ADPs represent a par-
ticular framework for the design and implementation of development
cooperation initiatives, and so considerable attention is given in this re-
port to the ways in which they incorporated these four criteria.

The consultants proposed that, given the forward-looking dynamic of the
study, the question should be addressed of how far existing projects
would have to be retooled if they were to be consistent with newly-
emerging approaches towards poverty such as Sustainable Livelihoods
and Rights-Based Approaches. They also suggested that Poverty Reduc-



tion Strategy Papers (PRSPs) should be taken as a common example,
across the three projects reviewed, of poverty-focused resource allocation
processes, and that the question should be asked as to how and how far
ADPs might usefully inform PRSPs and the “new architecture of aid”
being generated in support of PRSPs.

In overall terms, and despite somewhat uneven performances across the
projects, ADPs provide a valuable “hands-on” basis for learning lessons
about what works well in practice, in terms of, for instance, approaches to
inclusion of the poor in decisions affecting their livelihoods, approaches
to investment planning and service delivery, and approaches to monitor-
ing these. They also generate approaches to poverty reduction which have
some prospect of being scaled up by government. However, much of this
potential remains underexploited. This is partly because lack of baseline
data has prevented systematic assessments of performance in some of
these respects, and so some reluctance on the part of project staff to try to
“persuade” others of the validity of approaches being tried, but is partly
also the result of inadequate forging of links between the projects on the
one hand, and relevant parts of government and new initiatives (such as
PRSPs) on the other. Recommendations are made below on how these
opportunities might be more fully exploited in future

* not to exploit them would be all the more unfortunate, since donors
associated with “hands-on” approaches such as ADPs have a high de-
gree of credibility with governments, making it likely that their advice
on a range of issues would gain a sympathetic hearing.

With some exceptions, there were gaps between the concepts and princi-
ples underpinning Swedish development cooperation and their imple-
mentation in the ground reality of ADPs (3.1; 3.2):

e There was a reasonably good grasp of the multidimensionality of
poverty, with strong emphasis on voice and citizenship as well as in-
come, but very limited attention to vulnerability and insecurity;

¢ With the exception of EEOA (and partially of CARERE/Seila) gen-
der mainstreaming was weak;

« There were few systematic indications of how poverty would be ad-
dressed through Sida’s own priority dimensions of enhanced capabili-
ties, security and opportunities;

» The respective roles of state and private sectors were only vaguely de-
fined; project efforts to enable the private sector were strong in EEOA
and CARERE/Seila, but weak in ANRS/SARDP;

» The poor were seen mainly as producers, with little attention to their
roles as labourers or consumers;



« There were few indications of how benefits were to spread among
different categories of the poor, including the (near-) destitute.

These findings suggest clear implications for project design and training,
on which recommendations are made below.

If ADPs were to be retooled to be more consistent with newly-emerging
approaches towards poverty reduction such as Sustainable Livelihoods and
Rights-Based Approaches they would have to incorporate clearer and in-
creased emphasis on (3.1):

* The assets on which the poor draw in order to generate livelihoods;
¢ The dynamic nature of livelihood portfolios;

¢ The influence of vulnerability and insecurity in influencing their live-
lihood strategies;

» The importance of access to assets and entitlements;

« Questions of how far the poor can assert their rights; how far the state
is prepared to respect these;

¢ Questions of who or what prevents the poor from accessing assets or
entitlements, or from asserting their rights, and so:

« The importance of understanding power relations.

Arrangements for learning and capacity building in the ADPs varied in scope
and depth (4.1). Within-project learning was systematic and thorough in
EEOA; moderately so in CARERE/Seila and less so in ANRS/SARDP.
Across-project learning was weak in all cases. Learning among partners was
strong in CARERE/Seila but weaker elsewhere. Different kinds of
knowledge were brought together successfully in support of learning
within project management in CARERE/ Seila, but less so in EEOA, and
proved problematic because of fixed ideas among government in
ANRS/SARDP. Learning is impeded because of pressures to spend, and
pressures from host governments to see evidence of outputs on the
ground. The project response to these is generally to increase attention to
investment and service delivery activities at the expense of learning. In
general, learning within Sida is problematic, given high rates of staff
turnover, especially in headquarters.

Integration of the lessons from projects into government structures and
processes varied in character (4.2). Government “ownership” of the
project was strong in CARERE/Seila, with the government of Cambo-
dia having committed to introduce the approach to all other provinces; in
the EEOA it was weak, with overoptimistic expectations concerning wid-
er uptake, but strong lessons in relation to private sector development; in
ANRS/SARDP it was strong but problematic, given the rigid views of
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government on development matters. There are strong arguments for
moving to new modes of partnership, which will broaden to embrace civil
society and the business sector. Partnerships with government need to
move from old bilateral ties (as in Ethiopia) towards new approaches
shared among many donors which embrace global concerns including
poverty reduction, rights and trade relations. Cambodia undoubtedly
represents the best example of this approach. Efforts to “spread the mod-
els” require clearer knowledge of what can and cannot be changed in
government procedures, norms etc, clearer focus by the ADPs on experi-
menting with those elements that can be changed, and avoidance of
models that are too complex or expensive for government to adopt.

In terms of enhancing the conditions for private sector enterprise to flour-
ish, EEOA had developed a coherent approach, whereas this was excep-
tionally weak in the ANRS/SARDP case. In all cases, there was scope for
encouraging more competition and for drawing the attention of the state
to the changes made (4.3). The goals and assumptions of neither EEOA
nor ANRS/SARDRP reflected a realistic appreciation of underlying gov-
ernment attitudes to the private sector. There is much scope for Sida to
engage with governments to close the gap between policy statements on
the private sector, and the implementation of these.

Awareness of the need for sustainability was generally high, but various
problems were encountered in practice (4.5). The prospects for institutional
sustainability appeared high in CARERE/Seila and ANRS/SARDP, but
less so in EEOA. In all cases, there was scope for greater clarity over Sida
exit strategies. Environmental sustainability was problematic in ANRS/
SARDP largely because of inappropriate technologies, and in
CARERE/Seila because of the problems of regulating private enter-
prise, but relatively unproblematic in EEOA. Economic sustainability was
questionable, especially in ANRS/SARDP. There are strong arguments
for conventional concepts of sustainability to be supplemented by newer
ones driven by “capabilities analysis” of the type advocated by Sen.

New procedures for pro-poor resource allocation such as PRSPs exhibit a
number of weaknesses, and ADPs as they are currently designed and operated
have the potential to contribute valuable experience in some of these are-
as, but in reality have scarcely done so. Such areas would include (4.4) les-
sons on:

«  Which processes work well at local level, in relation to e.g. voice, serv-
ice delivery and the prioritisation of investments;

¢ How to draw in the services of different sectoral departments to meet
poverty reduction needs;

« How to enhance local capacity.



Some improvement in ADP design (see below) would also allow them to
contribute lessons on:

< How to disaggregate the poor;

¢ How to address vulnerability, risk and uncertainty;

* How to combine growth-focused with social protection measures;
¢ How to strengthen monitoring and course-correction;

¢ How to mainstream cross-cutting themes (e.g. gender and environ-
ment);

» How to create a learning environment.

Existing ADPs can be retooled without much difficulty to strengthen their per-
formance both in relation to existing mandates and in relation to possible
influence on PRSPs and other central poverty-focused processes, (5.1—
5.3). In particular, their conceptualisation of poverty needs to be im-
proved, as does their segmentation of the poor into appropriate
sub-groups, and their efforts to trace how benefits flow among sub-groups.
There is also scope for stronger mainstreaming of cross-cutting issues such
as gender and environment, and clearer identification of public and pri-
vate roles. In addition, more explicit efforts could be made to combine
growth with social protection measures; to ensure that the models being
developed are affordable by government and the private sector; and to
improve prioritisation and sequencing so as to reduce the possibility of
“élite capture”. There is a particular need to analyse power relations more
explicitly. Finally, ways need to be found of improving the dissemination
of project results and of linking in with national and province-level deci-
sion-making. At a practical project management level, some addition to
rigour could be achieved by adding to project documents a clear summary
of the underlying project logic and its conceptual basis.

The above features should be incorporated into the next generation of ADPs,
but in addition it is important (5.4) for the next generation to be based on
much stronger project proposals, supported by some cost-benefit analysis,
improved conceptualisation, better segmentation of the poor, and clearer
objectives. They also need to be based on more comprehensive and rigor-
ous baseline data sets, with much of the Monitoring and Evaluation
(M&E) system worked out in advance and included in the Project Docu-
ment. Careful pre-studies in the selected locations, and a careful assess-
ment of likely future realities can help in many of the above respects.
They can also provide opportunity for minorities to express the kinds of
development trajectories that they prefer. The next generation of ADPs
should be based on careful but determined negotiation with government
that obtains the kinds of assurance necessary for the project to succeed
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within its own boundaries, but also to be of value in wider poverty-
focused decision processes. In respect of the latter, agreement would be
needed on the channels by which lessons from the project can feed into
higher-level processes such as PRSPs, on changes to be made in ena-
bling/regulating frameworks in respect of the private sector, on provi-
sions for decentralised decision-taking, on provisions for the voice of local
people to be heard, and so on. In all cases, the reality of such provisions
will have to be checked against the rhetoric as the project progresses.

Recommendations to Sida

Recommendation #1

Staff at Sida Headquarters, country and project levels (including consult-
ants and key staff of host country partner institutions) need to be given
thorough training at recruitment, and refreshers thereafter, on current
concepts used by Sida in relation to poverty reduction, and on broader
economic concepts such as public goods, market failure and the role of
the state (3.1; 3.2; 5.5). This training should be expanded to provide basic
orientation towards new approaches to the conceptualisation and reduc-
tion of poverty, including Sustainable Livelihood and Rights-Based Approaches.
Sida should devise ways of ensuring continuity of learning within an en-
vironment characterised by high turnover of its own staff.

Recommendation #2

Although ADPs already have much to offer, there are a large number of
detailed ways in which the performance of existing and new ADPs can be
enhanced in respect of poverty-reduction, lesson-learning and integra-
tion with both government and the new architecture of aid. These are set
out in Section 5 and should be given serious consideration by Sida. The
fact that only the more urgent of these can be highlighted in these recom-
mendations should not distract attention from the importance of consid-
ering them in their entirety (5.1; 5.2; 5.3; 5.4). ADPs should be prepared
or reformulated in such a way as to reflect the issues underpinning Sustain-
able Livelihoods and Rights-Based Approaches, including more thorough treat-
ment than hitherto of access to assets, vulnerability, the dynamic nature
of livelihood portfolios, power relations, and how the poor are to be sup-
ported in claiming their rights (and government in responding to them).

Recommendation #3

Much of the potential of ADPs for influencing policy is undermined by
the fact that baseline surveys and subsequent monitoring and evaluation



are too weak to generate rigorous performance assessments. Sida should
give serious consideration to strengthening these (4.4).

Recommendation #4

New ADPs and further phases of existing ADPs should be required, at
the preparation stage, to undertake adequate segmentation of the poor
within intended project areas, and indicate how project outcomes are ex-
pected to benefit the various categories (3.1; 3.2).

Recommendation #5

All ADPs should, as a primary part of their mandate, be required to “pi-
lot test” models and approaches for local level poverty reduction and to
engage public (and, where appropriate, private) sector staff at all levels in
learning and capacity building in relation to these. To prevent model de-
velopment and learning functions from being squeezed out by other ac-
tivities, a proportion of project funds (approximately 1%) should be set
aside specifically for documenting experience in learning and capacity
building, and this activity should be specified in project logframes. This
will encourage project managers to ensure that there is relevant experi-
ence to document here (4.1).

Recommendation #6

To help in locating ADPs within the changing architecture of aid, a ma-
jor review of Sida’s position on “partnership” and “ownership” should
be commissioned. Particular attention should be paid to identifying how
Sida staff at country and higher levels can (along with other donors)
more effectively engage with partner countries to support them in achiev-
ing poverty reduction and realising basic human rights (4.2; 5.2).

Recommendation #7

Sida should require that new phases of existing ADPs, and all new ADPs
should specify at the preparation stage (with frequent updates thereafter)
through what routes the models and approaches developed by ADPs will
be adapted or replicated more widely by government and/or the private
sector, and will influence higher-level processes of policy making and pol-
icy implementation in relation to poverty reduction.

Recommendation #8

Sida should broaden its definition of sustainability to include a compo-
nent based on capabilities, and ensure that this is incorporated into
project design, monitoring and training (4.4).
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Recommendation #9

Sida should press for greater clarity in further phases of existing ADPs
and in new ADPs on ways of working with the private sector. This could
be done, for instance, by requiring questions of learning, capacity build-
ing and integration in relation to the private sector to be addressed at
project preparation stage, and by ensuring that training programmes give
adequate consideration to the private sector in relation to poverty reduc-
tion (4.3).

Recommendation #10

Sida should ensure that, in future, appropriate exit strategies are designed
during project preparation and reassessed during periodic project reviews
(4.5).

Recommendation #11

New ADPs and further phases of existing ADPs should be required to indi-
cate at the preparation stage how they will seek to inform national level pro-
cesses for addressing poverty such as PRSPs (4.4; 5.2).



Chapter 1

Introduction
T

1.1 Background and objectives

Sida requested the Overseas Development Institute (ODI) and partners
to carry out a study of Sustainable Poverty Reduction through Area De-
velopment Projects, focusing on Sida-supported projects in Ethiopia,
Zambia and Cambodia. The Terms of Reference (Appendix 1) required
that this study be structured along the major dimensions of poverty focus,
sustainability, integration, learning, and capacity/model building versus
service delivery. In broad terms, the overall objective of the study is to
learn both from the current generation of area-based projects, and from
wider principles and experience, how the next generation might best be
designed to address poverty reduction objectives within a rapidly chang-
ing context. In order to bring out the implications of these “changes in
context”, the consultants proposed in their Inception Report a number
of additional dimensions of analysis, which were accepted by Sida. The
consultants suggested, for instance, that such changes may variously be
attributed to international forces such as globalisation, but also to the
transformation of perceptions of poverty (which now place more empha-
sis on its multidimensionality), of public and private roles, and of how the
architecture of aid might in future evolve (for instance, towards donor co-
ordination in support of Poverty Reduction Strategy Papers among the
Highly Indebted Poor Countries (HIPC) countries, and towards budget-
ary support). On this last point, a shift towards budgetary support means
that demands on projects may be twofold in future. On the one hand,
they will have to play the traditional roles of reducing poverty within
their demarcated areas, in ways which lend themselves to sustainability,
learning, capacity building and integration. In addition, these projects
may increasingly be called upon to illustrate the opportunities that gov-
ernments may have to address poverty more fully if they adapt their pol-
icies and procedures in the ways generally urged by proponents of budg-
etary support. This will involve making clear what obstacles they are like-
ly to face, and how these might be overcome. As such, the goals of
sustainability, learning and capacity building can be achieved in a broad-
er sense through greater integration at levels above the geographically
demarcated project area.




A first assessment of the projects was made against concepts of poverty
current at the time of their formulation. Sida’s concept of poverty was
already at the time ahead of that of many other development coopera-
tion agencies, stressing as it did the multidimensionality of poverty — par-
ticularly that income perceptions of poverty needed to be supplemented
by concepts of, for instance, voice and citizenship. A further assessment of
the projects was made against more recent concepts of poverty, such as
Sustainable Livelihoods and Rights-Based Approaches. The former stress the
importance of access to assets and the vulnerability context in which the
poor seek to pursue livelihood options. The latter stress that citizens, in-
cluding the poor, should be able to identify and press for a broad range of
rights (civil and political as well as economic, cultural and social) and that
governments should acknowledge and protect these (see Appendices 2—4).
At first sight, such an assessment might appear rather unfair on the
projects, since they were designed before these approaches became
broadly anchored in the development discourse. However, the intention
was not primarily to assess their performance against these newer con-
cepts, but was, rather, a forward-looking one. In other words, the inten-
tion was to respond to two questions:

e First: If the approaches and models being developed by these large
projects are to become more relevant to governments and internation-
al agencies who are currently exploring these new concepts of poverty,
how and how far will they need to be retooled in order to address the
main concerns thrown up by these new concepts, or, indeed, are they
largely doing so already?

« Second: How different will a new generation of ADPs be from the ex-
isting generation if they are to address adequately these new concepts
of poverty?

The study itself is thus essentially forward-looking. However, within the
time and resource constraints faced by the authors of this report, it is also
evaluative in the sense of a formative, process-oriented assessment, large-
ly of a qualitative nature, which provides an input into learning of a poli-
cy-related kind?. In other words, it attempts to assess whether “the right
kinds of things are being done in the right ways™. The arguments that
the study develops on appropriate criteria and features of future project
design have been informed, not only by a review of the perspectives, aims
and approaches stated in successive generations of project documents,
but also by an assessment of how adequately these were implemented in
practice, and whether implementation shortcomings were attributable to
(at the one extreme) unforeseeable events, or (at the other) to shortcom-

21t must be stressed that it is not a formal, fully quantified evaluation of goal achievement of the
“before/after” or “with/without” kind. The Evaluability Study (Rudqvist et al, 2000) has ruled out such
a possibility, not least on the grounds that appropriate baseline information is not available

® Discussions with Sida, 7 May 2002.



ings in project design. This in turn demands some evaluation of whether
and how far intended beneficiaries actually benefited, whether, how and
how far benefits spilled over to (or were captured by) groups other than
intended beneficiaries, what course-corrections were made, and so on. In
many cases much evaluative information was gleaned from existing re-
ports, and supplemented by information collected during field visits.

Table 1 shows the full name of each of the three projects under consider-
ation;

Table 1 Sida Area Development Projects Studied

Country ~ Name Full Name
Cambodia CARERE/Seila Cambodia Resettlement and Reintegration Programme
Ethiopia ANRS/SARDP Sida Amhara Rural Development Programme

Zambia EEOA Economic Expansion in Outlying Areas

Note: these compound acronyms have been used to indicate that the evaluation covers both
the earlier and later phases of particular programmes. Further details are provided in
Section 2.1

1.2 Structure of the report

The report begins with an overview of the background to its commission-
ing and to Area Development in general. A brief description is given of
the chronology of the study and of the personnel involved both in Eu-
rope and in the field studies. Section 2 presents a summary of the case
studies, beginning with the country background, and summarising the
main features of the projects, drawing on the individual country reports.
It also describes the policy context, focussing in particular on the debate
over the role of the private sector and the neoliberal agenda as well as the
role of Poverty Reduction Strategy Papers (PRSPs) in framing the pover-
ty debate. Section 3 is an analysis of major themes across the case studies,
drawing in particular on the Sustainable Livelihoods framework, de-
scribed in greater detail in the inception report. Finally, Section 4 consid-
ers the future of Area Development Projects, their importance in provid-
ing praxis-based examples to inform policy, the ways in which they can be
retooled to perform better in this area. Appendices provide more detail
on Sustainable Livelihoods and Rights-Based Approaches and on com-
bining growth with social protection measures. At every point, this syn-
thesis draws on the more detailed materials set out in the country report
case studies, which are presented as a separate volume (Blench et al.,
2002) and should be consulted in conjunction with the present docu-
ment.



1.3 Characteristics of Area Development Projects

Area Development Projects are investment projects designed to develop a
rural area largely to benefit the rural poor. They often serve low potential,
degraded areas neglected by past investment strategies. Many are multi-
sectoral, with activities in agriculture (crops, livestock, conservation, fish-
eries, forestry), water supply, health, rural infrastructure, and small-scale
off-farm enterprises. The main intended beneficiaries of Area Develop-
ment Projects have been smallholders; these projects have rarely been tar-
geted to benefit the poorest in the rural population, notably the landless.
Landless families have, however, occasionally and in proportion to their
position in society, benefited from increased employment opportunities
during project implementation and subsequently, from increased availa-
bility of food and jobs as production has risen. Investments in infrastruc-
ture and social services have, with the same restrictions, reached a broad
spectrum of the rural population.

The rationale underpinning Area Development Projects consists of vari-
ous interrelated elements. By offering a strategic and integrated set of ac-
tivities and services concentrating on defined geographical areas where
the poor live, products and services the poor produce and consume, and
assets the poor hold, this approach is expected to:

* raise the productivity of the poor’s physical assets and increase their
incomes, through the provision of infrastructure, credit, technology,
and complementary inputs and by regularising de facto land tenure
rights;

« develop “human capital” by improving access to (and the quality of)
basic health, nutrition and education services;

« improve living conditions by providing basic infrastructure and social
services; and/or

» providing safety nets.

In problem analysis and project design, however, the targeting of margin-
al areas has been used as a substitute for more precise poverty targeting.
The fact has often been overlooked that all areas of a society, whether
central or peripheral, are stratified according to social class, ethnicity,
gender and similar variables, and that the social mechanisms producing
and reproducing such patterns affect all levels and areas of a given socie-
ty. Therefore, without explicit poverty assessment and targeting, invest-
ments in infrastructure and production-oriented activities are likely to
benefit the better-off categories of inhabitants disproportionately, even in
an area that is generally considered to be poor.

Originally, one important feature of Area Development Projects was



their delimitation to well defined areas, such as regions or areas that share
a common history, administrative and governmental organisation, or
other key characteristics. The size of these areas was limited to a scale
wherein the project could be expected to have a significant impact on the
economy and livelihoods of the population of these areas as a whole. The
current generation of ADPs reveals examples of far greater geographic
spread. It is often unclear, however, whether the original expectations, re-
garding impact, shared characteristics, etc. have been reassessed accord-
ingly in the design of these spatially more expansive and diverse ADPs.
Most reviews and assessments of Area Development Projects and the
generation of integrated rural development projects that preceded them,
have arrived at a set of shared conclusions about the problems and weak-
nesses associated with this approach (see Birgegard, 1997; Edgren, 1999
and World Bank, 1993). Among these are the following:

e Local and central government ownership is a key requirement for
project success. The complexity of the programmes and the mis-
match between a multi-sector approach and the organisational struc-
ture and capacity of development country administrations, as well as
many donors, nonetheless, often led to severe organisational and
management problems. This has often either led to establishment of
unsustainable bypass structures to ensure integration among compo-
nents, especially in earlier integrated rural development projects, or
acceptance of a lesser degree of integration between different compo-
nents.

e The links to macro policy and the policy environment, such as crop
and market prices, subsidies and regulations, as well as potential ben-
efits from positive externalities, were frequently ignored.

* The projects tended to be designed and implemented according to a
blueprint rather than a process-oriented approach. Blueprints are
particularly at odds with complex and multisectoral approaches
where unforeseen and unforeseeable events commonly occur. Such
projects are likely to be better served by a flexible process design and
management, facilitating the problem solving capacity and learning
among the people involved.

« Participation was often promoted at the conceptual and rhetorical
level, but generally limited and weak in project design and implemen-
tation (normally including information dissemination and consulta-
tion, but excluding shared control or transfer of authority and control
over decision-making and resources).

« Sustainability has been an acute and persistent problem for area and
integrated rural development projects (as for many other project cate-
gories as well). The projects usually created institutional structures




and bypass organisations requiring external funding and incentives,
which were not sustainable when donor support was withdrawn. Most
of the projects were also operating on scale and investment intensity
which would have been impossible without a continuous inflow of ex-
ternal funding. National and local capacities to generate revenue to
cover recurrent costs and capital investments were not realistically
assessed.

Timely project phase out is intimately related with sustainability. In
this context sustainability refers to the project’s achievements rather
than the “project” itself. The logic of vested interests, or inertia, among
key stakeholders means that it is unlikely that a recipient organisation
will suggest the phase out of a free or low-cost resource and it is just as
unlikely that a consultancy firm with an implementation and technical
assistance contract, will suggest cutting down or phasing out the opera-
tion. Given the logic of such vested interests, the responsibility for a
well-managed phase-out, primarily rests on the donor agency (see
Hedlund, 1994 and Lindhal et al, 1998). The attention currently paid
to ownership and partnership has tended to muddle such concerns.

Recent directions in rural development policy are beginning to raise new
questions regarding the roles and methods of Area Development
Projects. Sector-wide approaches, comprehensive development frame-
works, and general awareness regarding the limited role of aid in develop-
ment processes all have implications for three questions:

Where do Area Development Projects fit in the future of development
cooperation?

What are the prospects for Area Development Projects making an im-
pact on poverty reduction in the face of key macro and structural fac-
tors?

What is or should be “sustainable” regarding the role of the state and
the approaches, innovations or technologies being promoted?

1.4 Summary of methodology

The sequence of activities in developing the reports was broadly as fol-
lows:

Discussions were held with Sida’s Evaluation and Internal Audit De-
partment (UTV) and Sida’s Natural Resources Department (NATUR)
to clarify the terms of reference and the approach to be taken;

An Inception Report was prepared, setting out the consultants’ inter-
pretation of the terms of reference and their intended approach. This
was then discussed and agreed with UTV and NATUR,;



Documentation relating to the 3 projects, to Sida’s approach to evalu-
ation, and to generic issues such as poverty and gender, was obtained
from Sida headquarters and consulted;

Key informants at Sida headquarters were consulted;
National co-workers were identified and briefed;

Introductory meetings were held with Sida and project staff in-coun-
try, and relevant documentation obtained and consulted,;

Key informant interviews were conducted in the capital city and at
provincial and village levels with a view to capturing as wide a variety
of stakeholder opinion as possible;

Field visits to project areas were planned and brief surveys of benefi-
ciaries and project staff conducted;

A first draft report was prepared and presented to a national work-
shop to which project staff and other stakeholders were invited; this
report was also sent out to other knowledgeable individuals who could
not attend;

Amendments were incorporated into the reports in response to the
comments received from project, government and Sida staff;

A synthesis report was prepared and presented together with the
country reports, presented to a seminar at Sida headquarters.

All reports were amended in response to comments received.

The field methodology was as follows:

It was decided to complete the case study in Cambodia prior to begin-
ning work on Ethiopia and Zambia to pilot the approach. Considerable
emphasis was placed on direct beneficiary interviews, and a pilot ques-
tionnaire was developed to encompass the main concerns of the Sustain-
able Livelihoods approach. The questionnaires were entered into a data-
base and this allowed for some quantitative results, albeit on a small scale.
The field co-ordinator, Roger Blench, then took part in the Ethiopia and
Zambia fieldwork, adapting the questionnaires and database to local
conditions, and also ensuring that key informant interviews were con-
ducted along similar lines in all three countries.




Chapter 2

The Three Case Studies
e

2.1 Project contexts

2.1.1 Recent history of countries and project areas

Cambodia

Cambodia suffered severe civil disruption from the 1970s until the end of
the 1990s. The disastrous era of Khmer Rouge government was brought
to anend in 1979 by an invasion from Viet Nam, which in turn sparked a
prolonged insurgency in the entire northwestern region by Khmer Rouge
or their successors. With the departure of the Vietnamese in 1990, Cam-
bodia was effectively run by the United Nations, through the United Na-
tions Transitional Authority in Cambodia (UNTAC) force. It was during
this period that CARERE | was established to begin the process of re-
establishing civil government and developing strategies for the repatria-
tion and resettlement of the numerous refugees who had spent long years
in camps along the Thai border. CARERE | thus focussed particularly on
rehabilitation in the former Khmer Rouge strongholds.

The UNTAC era ended in 1995, and Cambodia returned to being a con-
stitutional monarchy. This coincided with the second phase of CARERE,
which placed greater emphasis on rebuilding local government using par-
ticipatory approaches. However, internal tensions led to renewed fighting
in July 1997, and this was reproduced in the provinces leading to insecuri-
ty as late as mid-1998. Subsequent banditry continued into 1999 and was
finally eliminated by the end of that year.

This has had several important impacts on the situation which are not
paralleled elsewhere. Continuing insecurity has until recently made farm-
ers very unwilling to invest in their land. Even now, the widespread pres-
ence of landmines is a major inhibiting factor in some areas, especially in
Otdar Mean Chey Province. Equally important was the virtual absence
of structures of government and the need to rebuild them from the
ground up; this has generally been positive, since the type of institutional
resistance typical of established bureaucracies is much less of a barrier.
At the same time, Cambodia has been the subject of intense donor atten-
tion; all types of international agency and Non-Governmental Organi-
sation (NGO) operate, not always entirely in co-ordination with one



another. Apart from its “citizenship” function, this also had important
dimensions.

Cambodia: outline of CARERE/Seila

CARERE Il, initiated in 1996, described as “an experiment in decentral-
ised planning and financing of participatory rural development”, was a
radical break in design, activities and goals in comparison to CARERE |I.
The goals of CARERE changed over time from managing resettlement
and relief to establishing a responsive system of local government in re-
gions where this had effectively broken down. The main mechanisms for
this were Village Development Committees (VDCs) and

Commune Development Committees (CDCs), bodies created to manage
a participatory planning process. Local Development Funds (LDFs) were
provided to designated communes to develop local planning capacity us-
ing participatory methodologies. CARERE also had important functions
of stimulating public investment, service delivery and human resource
development in technical areas. CARERE was also extended to Ratana-
kiri in the NE, where the problems revolve more around Natural Re-
source Management (NRM).

The main objectives of CARERE |1 were to;

a. Establish decentralised government systems that plan, finance and
manage development

b. Create a secure environment conducive to reconciliation between
government and communities

c. Assist government and non-government entities in providing essential
basic services

d. Inform national policy on the CARERE/Seila approach

In practice this has involved working at all levels of government, setting
up administrative and financial systems and monitoring their implemen-
tation.

CARERE ran from 1991-2000 and has now been replaced by a Cam-
bodian Government Programme, Seila, under the responsibility of the
Seila Task Force, and with core support (in the form of the Partnership
for Local Governance — PLG) from the United Nations Development
Programme (UNDP), Sida and the Department for International Devel-
opment (DFID). Seila (i.e. the Seila Programme) has attracted other
donors, as well as financial commitment from the Cambodian govern-
ment, which will ensure its continuation until at least 2005. Seila present-
ly covers 506 communes out of a national total of 1621. The Seila
process is now going national, with coverage being rapidly extended to




Figure 1. Seila Task Force Structure
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cover most communes by 2005. The commune elections in February
2002 are replacing the CDCs and VDCs with elected bodies.

CARERE II/PLG and later Seila has always retained an experimental
aspect; to try things which other more conventional aid projects left un-
touched. Moreover, it had an unusually explicit political aim, engaging
with pro-democracy activities and building up civil society in a post-con-
flict situation. This was only possible within the restricted frame of the
Cambodian situation and the later evolution of Seila is undoubtedly the
single most important success of CARERE |1 from this perspective. The
completion report on CARERE I rated this project “highly satisfactory”
in almost every category (UNDP/UNOPS 2001).

Figure 1 shows the current structure of Seila.

Ethiopia

Ethiopia was a highly centralised monarchy until the early 1970s, when
the Emperor was removed and control fell into the hands of the revolu-
tionary Marxist regime, the Derg. Continuing insurrection in the regions
and a decade of warfare in the 1980s resulted in extreme running down
of national resources and infrastructure as well as isolation from the ma-
jor donors. The fall of the Derg in 1991 has been followed by a decade of
increasing stability and reform under the Federal Democratic Republic
of Ethiopia. The border war with Eritrea in 1998-9 was marked by a sus-
pension of aid by many donors.

Continuing insecurity has conjoined with a troubling demographic situa-
tion to create a country permanently on the edge of food security crises,
with a severely degraded environment. With a population of more than
67 million projected for 2002 (CSA, 1999) and a land area of 1,127,000
km?, Ethiopia has a very high average population density (59 inhabit-
ants/km2) in relation to most other countries in Sub-Saharan Africa.
Ethiopia is one of the poorest countries in the world (ranked 171 out of
174 countries) (UNDP Human Development Report 2000) reflecting its
low per capita income, but also the deteriorating food security situation.
Average food supply per day and per capita is 1600-1700 calories, only
70% of estimated requirements (World Bank, 1999). The national econo-
my is primarily agrarian. Yet agriculture as a share of Gross Domestic
Product (GDP) has fallen from about 65% of GDP in 1960 to about 45%
(1997), (World Bank, 2000a). Nevertheless, agriculture accounts for as
much as 85% of all exports and 80% of total employment, implying very
low returns to labour. Moreover, growth in agricultural production has
consistently failed to keep pace with population growth. High rates of la-
bour absorption in agriculture, low growth rates in land productivity and
stagnant labour productivity only increase demand for arable land. As
land reserves in the Ethiopian highlands are extremely scarce, this offers




poor prospects for the ecological sustainability and the economic viability
of current agricultural practices (UNDP, 1997).

Ethiopia: Outline of the ANRS/SARDP

The development objective for the Sida support programme in ANRS/
SARDP is: “To improve conditions for the rural population of the
ANRS/SARDP through a sustainable increase in agricultural productiv-
ity and natural resource use as well as through economic diversification”
(Phase I and 1), “and through promotion of good governance and equi-
table development” (Phase I1). Specific objectives are capacity building at
the woreda level aiming at strengthening the woreda administration to re-
spond to needs articulated by an empowered population, and capacity
building at support institutions and services. The support institutions and
services are encompassing functions related to rural infrastructure devel-
opment as well as agricultural research, extension and training, agricul-
tural input supply services, rural credit plus management and co-ordina-
tion at regional level. Two pilot zones, i.e. East Gojjam and South Wollo,
were selected (out of ten zones in the ANRS/SARDP) for programme
implementation and, in these, programme activities have expanded from
the involvement of 4 woredas in the first year (1997) to 16 at the end of
phase I (2001). The plan is to cover all 30 rural woredas in the two zones by
end of 2004.

The programme is managed and co-ordinated by the Programme Coor-
dination Unit (PCU) at regional and zonal levels. The Programme Direc-
tor reports directly to the Head of Bureau of Finance and Economic De-
velopment (BoFED) in ANRS/SARDP. A Programme Coordination
Committee (PCC) at regional level and Woreda Development Coordina-
tion Committees (WDCCs) at woreda levels have been set up for sector
wide consultations and co-ordination of programme implementation.
Representatives from the woredas attend some but not all PCC meetings.

Two vignettes illustrate the vulnerability of livelihoods in the project
area:

« Farmer in East Gojjam: “It is cheaper to buy grain than to produce it”.
His household only produces grain for own consumption. He has re-
cently planted Eucalyptus that will provide revenue after 4-5 years
and the family sells vegetables, sheep and brandy for cash in order to
buy consumables, fertiliser and pay taxes. 2—3 household members go
out on wage labour. He depends on expected revenues from Eucalyp-
tus in the future (1.25 ha planted on that land is too poor for crops).

 Farmer in South Wollo: Her family cultivates 0.75 ha of land and suffers
an annual food grain deficit of 3-8 quintals. They sell sheep/lambs at
70 Birr each and depend on food aid for sustaining their living. “If
the rain is good it is possible to get a high yield, but if not the only



choice is food aid or resettlement”. Shortage of land and irregular
rainfall were named as equal causes of their vulnerability. If she had
access to credit she would invest in petty trade and sheep breeding. A
local Development Agent suggests “Possibilities to irrigate some areas
should be better explored, some families in the area have small springs
and irrigate potatoes and vegetables”.

Zambia

Zambia became independent in 1964. Up to that time little attention had
been paid to smallholder/village agriculture save for the introduction by
the Department of African Agriculture of improved varieties of plants
and livestock for subsistence purposes and some experimentation with
co-operative marketing. Northern Rhodesia’s traditional role in the
Southern African economy had been as a supplier of labour for mines,
industries and commercial farms. Those who resided in villages partly
“subsisted” in a non-cash economy while receiving cash, directly or indi-
rectly, from those who travelled as migrant labour to the Copperbelt, to
commercial farms elsewhere in Zambia or Zimbabwe, or to the South
African gold mines.

By the late 1980s Zambia suffered from hyperinflation, with the input,
transport, marketing, milling and retail subsidies of the maize industry as
a major contributing factor. The system was clearly unsustainable and
started breaking down throughout the commodity chain. It was “official-
ly”” brought to an end in 1992 by the new Movement for Multiparty De-
mocracy (MMD) Government in late 1991. The marketing of maize,
seed and fertiliser was formally declared “liberalised”. The success of
market liberalisation was threatened from the outset of the MMD period
by macroeconomic policies of “structural adjustment”. The first year of
full, free maize marketing — 1993 — also featured Zambia’s highest ever
interest rates (rising to over 200 percent per annum). Such interest rates,
and the fact that their future movement was unpredictable, were a power-
ful disincentive to the purchase and storage of all agricultural commodi-
ties including maize. They also acted as a powerful inhibitor of produc-
tion — except where unsecured and thus non-repayable credit was availa-
ble. The draconian interest rate regime was supposed to last for a
transitional period of two or three years, following which the Zambian
economy would enter a growth phase. However, the “transition” is still
continuing, with current rates at over 30 percent in real terms. Rates have
been kept high at least in part by the Government’s desire to maintain an
overvalued currency (the kwacha is fully convertible) for the benefit of
consumers. This in turn has depressed kwacha commodity prices in both
domestic markets (due to cheap imports) and export markets. Although
there was partial failure of liberalisation, there has been some success
with smallholder outgrower schemes run mainly by commercial cotton




Photo: Trygve
Bolstad/Phoenix
Bazaar Bildbyra

and tobacco companies and NGOs and most growth has been close to
the line of rail. In summary, Zambia’s macroeconomic policies of the past ten
years have impacted negatively upon producers and upon traders in the slower moving
commodities.

Zambia: Outline of the EEOA Programme

The EEOA Programme was initiated in 1995 as a response to the liberal-
isation of the economy put in place in the early 90’s by the Zambian gov-




ernment elected in 1991. It was expected that new opportunities would
become available and that smallholders would need to improve their un-
derstanding and skills and develop links to the private sector, in order to
be able to take full advantage of these new opportunities. A first “Pilot
phase was initiated in 1995. The second “Consolidation phase was sup-
posed to run from 1998 to 2001 but has been extended to the end of
2002 when all agricultural programmes and projects will be unified un-
der one umbrella programme. The initial overall objective in the first
phase was retained almost unchanged for the second phase, namely: “to
contribute to improved living standards in the target group through increased income”.
The Programme essentially has four main linked components, which
produce corresponding outputs:

» Facilitation and training of farmers and entrepreneurs are at the
heart of EEOA and are largely responsible for producing an en-
hanced capacity to generate and implement business ideas in the
community and (together with the other components) a core or “crit-
ical mass” of farmers and entrepreneurs with viable businesses linked
to other relevant players in the market.

 Infrastructure support (through the Rural Economic Expansion Facil-
ity) which should put in place relevant, locally owned and maintained
infrastructure (on a cost sharing basis) being mainly roads, irrigations
canals, local markets, dip tanks, etc.

« Financial services and in particular a source of credit through the Mi-
cro Bankers Trust (MBT). This is almost entirely through farmers’
groups. The establishment of these groups through facilitation is an
important part of this component.

» Training of core Ministry of Agriculture and Cooperatives (MAC)
and some other government staff to enhance their capacity to support
farmers. This is a relatively new component that, while still small, has
been growing in importance over the last two years to support the in-
troduction and spread of EEOA-like approaches. The use of MAC
staff was strictly limited during the first years of EEOA.

The EEOA Programme moves into a district for six years and operates in
four to six “Facilitation Areas” (up to around 1,000 households) for three
years. EEOA is set up with a parallel or by-pass structure which is not
part of, but works alongside, its collaborators such as MAC and MBT.
While in operation, the EEOA “machine” straddles the public/private
divide, with MAC and other local government institutions constituting
the public side of the equation. The private side includes the various en-
trepreneurs and farmers’ groups which have been mobilised, the credit
institution (MBT) and the improved infrastructure. Very crudely, EEOA
can be considered as a kind of “cranking machine applied across the
public/private systems in an area to wind them up and get things moving.
When EEOA phases out of an area, the various outputs mentioned



above should be taken over by the different private and public sector
players and become a part of the related local systems and structures. In
this way, the effect should be sustained and if the environment is suffi-
ciently favourable, spread to other areas.

Table 2 summarises the three projects under consideration.

Table 2. Sida Area Development Projects - summary of status

Country Cambodia Ethiopia Zambia

Short Name CARERE/Seila ANRS (Phase |) EEOA
PLG/Seila SARDP (Phase Il)

Full Name Cambodia Amhara National Regional | Economic
Resettlement State — Sida Cooperation | Expansion in
and Reintegration | in Rural Development Outlying Areas
Programme Programme (Phase ), and

Sida Amhara Rural
Development Programme
(Phase II)
Inception date | 1996 1997 1995

(actual)

Future history

Will continue at
least until 2005

Runs until 2004

To be rolled up into an
integrated Sida pro-
gramme by end 2002

Management | UNOPS/UNDP ANRS, with the assistance | RWA/Terra Nova/
of ORGUT/DANAGRO Moses Banda
Modality Collaboration with | Funding government Bypass

government

2.2 Policy context

This section outlines what we regard as two fundamental elements of the
policy context in which ADPs operate. The first of these is the percep-
tions (and practice, which may differ fundamentally from the stated poli-
cy) among policymakers in partner countries of the role of the state in
relation to that of the private sector. This sub-section first sets out current
neoliberal principles regarding the role of the state, and then briefly ex-
amines the position adopted in each of the three countries. The distinct
differences between, for instance, the basic philosophy underlying the
Ethiopia and Zambia ADPs, need to be understood against the backdrop
of the respective governments’ positions regarding the roles of state and
private sector. These positions effectively delineate the scope for model
development (or “piloting™) by the ADPs, and the scope for such models



to eventually be integrated into government or private sector structures.
Whether and how far governments are moving towards neoliberal con-
cepts is therefore fundamental to the design and implementation of the
respective ADPs and to the scope for “integration” as defined in the
terms of reference for this study. It is also fundamental to Sweden’s rela-
tions with its partner countries more generally, insofar as it may wish to
help them to move away from old socialist/centralist perceptions of the
role of the state and towards the creation of conditions in which markets
can function better. In many cases, this would amount to helping them to
close the gap between their own policy statements and the reality of im-
plementation of these. Perceptions of the role of the state and private
sector are therefore treated in broad policy terms here. This is somewhat
distinct from the narrower question of how the private sector can be
stimulated and how ADPs relate to it, which is discussed separately later
(section 3.6).

The second sub-section here discusses national strategies towards poverty
reduction. Again, this is fundamental to relations between governments
and the ADPs (and Sida more generally). The specific case is taken here
of progress towards Poverty Reduction Strategy Papers, which are being
developed in all three countries. The arguments presented here are in-
tended as generic, as it is recognised that PRSPs may be of greater or
lesser value in individual countries, with greater or lesser political com-
mitment to them, and in any case may not endure beyond the current
flurry of interest.

There is a third, underlying, dimension which permeates these two sub-
sections: any review of the policy context must remain cognisant of the
potential gap between policy rhetoric and policy implementation. No-
where is this more crucial than in the type and degree of governments’
commitments to poverty reduction — in, for instance, ways in which the
poor are included in decisions that affect their livelihoods. Lack of com-
mitment can manifest itself in several ways, including:

« Lack of political commitment to policy reform
« Bureaucratic inertia, where vested interests preserve the status quo
« Lack of knowledge of how to institute policy reform

It is now largely acknowledged that aid conditionality is a relatively inef-
fectual tool with which to forge a political commitment to policy reform
(see White, 1999). It might be assumed that ADPs are particularly inef-
fectual as vehicles for conditionality, as they are targeted at marginalized
rural populations, which politicians may not be responsive to. The im-
pact of ADPs on policy reform must therefore be seen in terms of pro-
motion of learning, rather than as a way of exerting pressure.




A major concern for ADPs is their impact on bureaucratic inertia. ADPs
can stimulate reform by channelling resources (and power) toward re-
form-minded elements in the civil service. However, if they have a diffuse
vision and weak coordination and monitoring mechanisms, they may ac-
tually slow or reverse efforts to focus the bureaucracy on public goods and
other core tasks, as bureaucrats are able to access resources for expanding
their existing roles (and power). There are some indications that this may
have happened in Ethiopia. A “do no harm” perspective on the impact of
ADPs on bureaucratic inertia may certainly be warranted. Perhaps the
greatest role of ADPs is in building capacity by filling gaps in knowledge
of how to implement policy reform. CARERE/Seila has apparently
helped to satiate the pre-existing desire for learning about new approach-
es to putting new policies into practice in rural communities.

2.2.1 Perceptions of the role of the state and of the private sector

This will be described based on comparisons of (1) current (neoliberal)
concepts of the role of the state; (2) project design assumptions, (3) the
different development trends in the three countries, and (4) the cultural
and historical factors that have influenced attitudes toward the roles of
the state and private sector by both collaborating institutions and target
populations. The differing perceptions and assumptions of different
project stakeholders will be outlined.

Neoliberal concepts of the role of the state

Neoliberal concepts underpinned the Economic Reform Programmes
(“structural adjustment”) of the early 1990s and so have been current for
the last decade. In brief, they are premised on arguments that state re-
sources are limited and so have to be used only where they are really
needed (i.e., not where the job can be done as well or better by the private
sector), and that the state is not particularly efficient when it comes to di-
rect engagement in commercial activities. They therefore see the role of
the state as:

» providing public goods (essentially, those for which markets do not ex-
ist, and so are unlikely to be provided by the private sector unless fi-
nanced by public resources);

« facilitating and regulating the activities of the private sector where
markets do exist, or can be made to work.

Although each of these is grounded in clear economic principles (public
goods, for instance, are those which are neither subtractible nor excluda-
ble — see Carney (1998) for examples relevant to agriculture), the precise
role of the state will be subject to location-specific conditions. For in-
stance, some aspects of health care, education, road use and irrigation use



may easily lend themselves to the application of user-fees in some coun-
tries, and so might be amenable to services provided through market
mechanisms, or at minimum, the recovery of part of the cost of service
provision by the state. Such charges may be alien to the traditions prevail-
ing in other countries, so that services in these spheres must inevitably re-
tain an essentially “public goods” character, at least for the short term.

Similarly, “facilitating the private sector” implies moves by the state to
rectify market failure attributable to varying combinations of weak infra-
structure, high risk, poor information, economies of scale and so on. In
areas where market infrastructure is already well-developed (typically in
close proximity to the capital cities of developing countries) it may cost
the state very little to correct market imperfections. In other, weakly inte-
grated, areas (typically comprising most of the land area of developing
countries and containing the majority of poor people) the costs of pro-
viding adequate physical infrastructure for markets to have even the slight-
est prospect of functioning are prohibitive. To this must be added the
costs of monitoring the “soft” side of market development (information,
risk, the pursuit of restrictive practices...) and of providing appropriate
remedies. Hard choices concerning public investment priorities therefore
have to be made, and where there is little prospect of creating an ena-
bling environment for the private sector to function well, then there are
good arguments for the state itself to engage in economic activity, cer-
tainly for the short/medium term, providing that adequate performance
safeguards can be built in.

In broad terms, Sida’s role in all three projects is in conformity with these
concepts: it has generally performed roles befitting its status as part of the
(international) public sector. For instance, in all three projects, substantial
parts of project budgets have been allocated to combinations of informa-
tion and infrastructure. Also high on the agenda have been public goods
in a wider sense than the purely economic —such as enhancement of peo-
ple’s capacity to participate in decisions on investments that affect them,
and wider aspects of citizenship.

Where Sida’s performance has been much more mixed is in:

« the quality of perception of appropriate roles of the state in project
documents and among staff engaged on the projects, working in em-
bassies and based in headquarters. Project documents tend to discuss
the role of the state in ad hoc, piecemeal, empirical ways rather than in
ways rigorously grounded in accepted concepts, and interviews sug-
gest highly variable awareness of such concepts among staff;

« helping partner governments to internalise into their planning and
operations appropriate concepts of the role of the state. In the Cambo-
dia case, the problem has largely been one of supporting the state in



regulating the private sector, particularly in relation to its predatory im-
pacts on minorities and the environment in Ratanakiri. In Ethiopia and
Zambia, the states have long histories of central planning and control,
and of hostility towards the private sector. Whilst there are claims that
some of these attitudes are being shed, the projects have played much
less of a role than they could have done in supporting governments, at
all levels, in developing new thinking, policies and actions in support of
legitimate private sector activity. This issue is taken up in more detail in
section 3.4 where the private sector is discussed more fully.

2.2.2 Status of poverty-focused frameworks for resource allocation,
including PRSPs

Whether countries are prioritising poverty within their programmes for
public investment and service delivery in rural areas determines to a large
degree the scope for ADPs to develop models and approaches to reduce
poverty. How countries are doing this will help to determine the types of
approach to poverty reduction that it would be most appropriate for
ADPs to “pilot”.

All three countries are developing PRSPs. The purposes of reviewing
them in this study are:

 to identify the broad scope of the PRSPs and corresponding drafts; to
identify levels of civil society consultation and ownership; to identify
levels of engagement by the donor community, including Sida;

 toestablish how far lessons learned from the ADPs have been incorpo-
rated into successive drafts of the PRSPs, and what scope there is for
them to be incorporated in the immediate future;

* toidentify what mechanisms for learning, M&E and course correction
are being built into PRSPs, and what scope there might be for lessons
from the ADPs to feed into these in the future.

The PRSP process in Cambodia has a rather unhappy history. The Gov-
ernment’s Poverty Reduction Strategy process was launched in early May
2000, while preparations were also being made for the second Socio-Eco-
nomic Development Plan (SEDP 11). The Ministry of Economics and Fi-
nance prepared an Interim Poverty Reduction Strategy Paper (I-PRSP),
which was approved by the Council of Ministers on 26th October 2000.
The Ministry of Planning then began preparation of SEDP 1, the second
draft of which was completed on 31st March 2001. The result was two
parallel documents, one driven by the World Bank, the other by the Afri-
can Development Bank (ADB). Until a very late stage, none of these
documents were in Khmer, which, as the NGO forum website says “raises
severe doubts about the ownership of these documents”.



The World Bank and ADB appear to have worked more in competition
than in collaboration leading to an unwieldy 3-phase process (I-PRSP,
SEDP 11, Full PRSP), in which each party only appears willing to take
responsibility for certain phases. As one provincial official put it; “differ-
ent donors use different arms of government, until the left arm does not
know what the right arm is doing”. The behaviour of the two Banks has
to some extent undermined the confidence of both Government and
NGOs in the value of national strategic planning processes. To date,
there seems to have been little interaction between the PRSP process and
the design of the next phase of Seila.

The Ethiopian government’s Interim Poverty Reduction Strategy Paper (I-
PRSP) was drafted in November 2000 (FDRE, 2000), but it was not until
January of the following year that copies of the document were available
for public discussion. The underlying concept is that increased agricul-
tural production will follow from further economic reform and market
liberalisation, leading to increased exports and eventually greater invest-
ment in industry. Agricultural production will also reduce levels of food
insecurity thereby releasing the productive potential of households con-
strained by chronic food shortages. The model is growth-led, encompass-
ing a level of optimism concerning government policy not untypical for
this type of document. The other elements emphasise conventional civil
society enhancement measures revolving around the improvement of
public goods and services. The most striking lacuna in this document is
the lack of analysis either of the structural causes of poverty or the seg-
mentation of the poor. As a consequence, its proposed remedies largely
fail to address the underlying problems.

Initially, government did not encourage public debate of the I-PRSP, but a
number of civil society organisations took the initiative to hold public dis-
cussions on poverty in the country and to demand that the PRSP process
involve broad-based consultations with stakeholders, including the rural
and urban poor. In August 2001, the government announced its plans for
countrywide consultations on the I-PRSP as a prelude to the preparation
of the final PRSP. These consultations were to be undertaken at the woreda,
Regional and national levels. At each stage, a report of the proceedings
was to be prepared to serve as an input to the subsequent discussions at
higher level. At the end of the consultations, technical committees which
had already been established were to prepare the final PRSP. The Ministry
of Finance and Economic Development was to be in charge of the whole
process. The final document is planned for completion in May 2002.

The I-PRSP does not contain a framework for detailed monitoring,
though it does suggest measurable indicators that could be included as
part of a monitoring system. There is as yet no monitoring approach that
has been agreed upon by either civil society or donor groups. In light of




decentralisation within the federal system, it may be much more valuable
to consider monitoring outcomes at intermediate and Regional levels.
This will give the Regions an important role to play, and make it possible
for the government to get feedback and to learn from the experience.
Monitoring at regional level, based on a simple but transparent system of
measures or indicators, would enable government to make timely course
corrections.

The current drafts of the Poverty Reduction Strategy Paper (PRSP) for
Zambia, being produced under the auspices of the Ministry of Finance,
emphasise the role of economic growth as the key to poverty reduction.
The mechanisms through which economic growth will reduce poverty are
not elaborated, and neither are possible contrary effects. The subject of
welfare, in the classical sense of compensatory benefits for the disadvan-
taged, is scarcely mentioned.

The focus of our PRSP is for the Zambian economy to grow over a sustained period
of time at between five and eight percent per annum. A growing economy that creates
jobs and tax revenues for the state is a sustainable powerful tool for reducing poverty.
This growth should as much as possible be broad based, thereby promoting income
generation, linkages and equity. It will also reduce the dangerously high dependence
on aid. Poverty could rise sharply if aid is withheld.

Poverty Reduction Strategy Paper, DRAFT, September 2001 pp. 5-6

The PRSP draft identifies 25 specific interventions divided into catego-
ries. Some of these are well outside the EEOA scope (e.g. “high level ener-
gy provision.rural electrification). However, a number of EEOA-compat-
ible interventions are identified, including;
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« physical infrastructure rehabilitation and construction;

< promotion of agribusiness through training, reorientation of exten-
sion services, business training;

« promotion of small-scale irrigation, and crop marketing and storage
skills amongst small farmers;

« promotion of crop diversification and conservation farming.

The PRSP team’s vision of rural Zambia is a private sector oriented and
commercialised one. There is only one mention of the “vulnerable and it
is imprecise, viz: “establishment of support system for vulnerable house-
holds.

Part of the difficulty with evaluating the PRSP, especially in draft, and
evaluating approaches against it is that it pays due deference to the role
of every sector in poverty alleviation and reads almost as a check-list of
sectors and sub-sectors, as well as a wish-list of possible interventions.




Chapter 3

Analysis of Major Themes
across the Case Studies:
Poverty and Gender

3.1 Poverty reduction

3.1.1 Sida policy objectives

This study examines the poverty reduction performance and potential of
the ADPs against Swedish development cooperation policy objectives in-
tended to guide project design, including the ownership of these policies
among key actors. The most important of these documents is “The
Rights of the Poor”, a Swedish Government report of 1996/7, that de-
scribes poverty as consisting of three dimensions: capabilities, security
and opportunity. These are defined as follows;

 Capabilities are mostly understood as (a) economic capacity: including
income, assets, savings, and (b) human and social capacity: including
health, knowledge and skills.

 Security against unforeseen events such as sickness, accidents, injustice,
economic and political crises etc. Remedies can be achieved, for in-
stance, through social networks and security systems, enactment of
legislation, etc.

«  Opportunities for taking control over one’s life refer to possibilities and
options for participation in decision-making, in economic activities,
etc.

The three ADPs reviewed were not designed (or redesigned in later, post-
1996/97 stages) with explicit emphasis on addressing these policy objec-
tives. In at least two of the cases, poverty was addressed implicitly more
than explicitly. In CARERE/Seila, for instance, a driving assumption was
that the development of strong, decentralised, participatory processes for
prioiritisation of investment and service delivery would help to reduce
poverty by ensuring that public expenditure was appropriate both to local
contexts and to the needs of the poor. In EEOA, a driving assumption



was that the benefits of growth would spin out to the poor from the pock-
ets of investment generated by the project. However, the mechanisms by
which these effects would take place, and by which the third programme
— ANRS/SARDP - would impact on poverty, were specified only very
vaguely, if at all, in project documents. To do so adequately would have
required much more careful project preparation. In particular, it would
have been necessary to break down the broad and ambiguous category of
the rural poor into segments that demonstrate different livelihood strate-
gies for achieving capability, security and opportunity.

In none of the three projects are beneficiaries segmented into different pover-
ty-specific categories, and the relative importance of different aspects of pov-
erty for individual groups is left unanalysed. However, recent writings (see, for
instance, Narayan et al., 2000; Goetz and Gaventa, 2001, among many oth-
ers) have underlined the importance of this type of analysis if poverty reduc-
tion is to be achieved. The question of segmentation is discussed in detail be-
low. First, however, we consider the approach taken by the projects to poverty
reduction, and assess this against the 1996/7 “Rights of the Poor” criteria.
This analysis faces a number of difficulties since the mechanisms of impacting
on the poor are not specified precisely in project documents. It is therefore in-
tended to be formative rather than a judgement on project performance, and
much of the assessment will be forward-looking, in the sense of identifying
how intended poverty impacts can be specified and achieved more fully in
future.

3.1.2 Poverty reduction and the EEOA

Poverty reduction was never one of the stated goals of EEOA. The stance
that direct impact on poverty is therefore not a criterion of project per-
formance has been re-iterated in a number of documents and briefings
by its staff. The focus is instead on economic growth through working
with articulate, literate households in accessible areas. The assumption
must be, in terms of Sida’s priorities, that such growth acts as an engine
of area development and that this in turn will benefit the poor. Poverty
reduction could therefore be considered as an implied goal. This is sup-
ported at least in the programme document for the first phase, which in-
cludes improving the *“economic environment of smallholders” and states
that “rural village households” are part of the target group. The emphasis
in the project has been largely on capabilities and opportunities. There has
been little emphasis on improving livelihood security, despite the fact that
risk, uncertainty and vulnerability are areas of major concern to the poor
and are particularly relevant in Zambia, which has suffered a series of
major episodes of food shortages over the last decade (particularly in
2002). If EEOA was to have poverty reduction as an explicit goal, it
would have to take steps to ensure that the basic underlying assumptions
about how the economic growth facilitated by the programme will lead to




poverty reduction are made more detailed and coherent. That assumes,
of course, that such an argument can be empirically supported. EEOA
has not demonstrated that enhancing the capabilities of the most articu-
late, accessible households will actually accelerate growth among those
less well endowed.

3.1.3 Poverty reduction and the ANRS/SARDP

The ANRS/SARDP Programme has changed its position regarding
poverty focus over time. In the draft programme document of September
1996, and in the revised programme document of November 1996
(ANRS 1996), primary target groups and vulnerable groups were identi-
fied and listed together with specific programme support activities aiming
at perceived needs of these groups. The final programme document of
March 1997 took a more general approach (ANRS 1997). The targeting
of vulnerable groups and women became the responsibility of the woreda
administration and was linked to the allocation of WDF resources and
the promotion of Amhara Credit and Savings Institution (ACSI) credit
(despite ACSI’s expressed concerns that many members of the “vulnera-
ble groups” mentioned in the programme document may not be deemed
as credit-worthy). Whilst this aspect of the programme could have been
seen as addressing security, the nature of vulnerability was not explored,
and this objective was not vigorously pursued. The overall poverty reduc-
tion strategy now became equated simply with intensification of small-
holder agriculture and economic diversification. The general view was
that all farmers are poor and that programme activities aiming at agricul-
tural development for the rural population will benefit the poor by defini-
tion. Again, the emphasis was primarily on capabilities and opportunities. It
should be mentioned that half of the programme’s operational area is in
South Wollo, an area of extreme food insecurity, which has been subject
to repeated and intense famine. This makes the failure to explicitly ad-
dress security particularly notable.

In the programme document for phase Il of March 2001 (ANRS/
SARDP 2001a) the primary target groups are farmers, rural women and
private sector entrepreneurs. No discussion on poverty reduction is in-
cluded, and the strategy on agricultural intensification/diversification
and economic diversification remains as in phase I. In the final phase I1
programme document of September 2001 (ANRS/SARDP 2001b), a
poverty focus is suddenly highlighted. In this document the primary tar-
get groups are the rural poor, i.e. those living in absolute poverty, those
who are deprived of social services, and the powerless. In the same docu-
ment it is stated that a holistic approach towards opportunities for pover-
ty and vulnerability reduction should be applied. The poverty reduction
strategy remains the intensification of smallholder agriculture and eco-



nomic diversification. No clear indication is given of how the benefits of
growth in these areas are anticipated to spread to the categories of the
poor identified.

3.1.4 Poverty reduction and CARERE/Seila

CARERE/Seila approached Sida’s overarching goal of poverty reduction
through improved governance, the driving assumption being that decen-
tralisation and improved local governance would create better opportuni-
ties for pro-poor development. How this would happen has become more
clearly defined in successive generations of project documents, and pover-
ty concerns have gradually fed their way into Cambodian policy. An ab-
sence of baseline data inevitably makes quantitative assessment impracti-
cal, but all types of indirect indicators suggest that overall wealth is in-
creasing. However, field evidence suggests the very poor may be excluded
from these trends. Again, the emphasis is largely on capabilities and opportu-
nities, with little consideration of security. Again, the ways in which the ben-
efits of growth might spread to the poor remain unclear.

3.1.5 Poverty reduction, risk and insecurity

The general implication of the limited attention paid by the projects to
questions of security is that they will underestimate the influence of aver-
sion to risk in investment decisions taken by the poor. A wide body of eco-
nomic theory (ranging from farm production economics of the 1960s to
analysis of the reasons for market failure in the 1980s and 1990s) makes
clear that if investments are perceived as risky, investors will allocate low-
er levels of resources to them than will be socially optimal. Thus, the un-
certainty felt by many rural people over land rights in parts of Ethiopia
are likely to have discouraged investment in anything having a longer ges-
tation period than a single season, such as irrigation, tree planting and
soil and water conservation measures (livestock are an exception, given
their mobility). A history of famine, and the integration of food aid and
related safety nets into local livelihoods have profoundly affected house-
hold strategies. This has been intensively researched and monitored,
though there is no evidence that these aspects have been considered in
the programme. In Zambia, there may have been some “uncertainty by
association”. For instance, continuing difficulty faced by households in
achieving basic food security and uncertainty regarding government
commitments to policy reform (particularly in view of government’s
somewhat erratic involvement in marketing, credit and the manipulation
of maize prices) may have discouraged them from taking up training of
the type offered by EEOA and thenceforth investing in new enterprises.
On the more positive side, the striking willingness of villagers to invest in
new business in Cambodia argues strongly that security has been ad-



dressed; only an optimistic vision of the future can explain the willingness
to make capital outlays in the fashion clearly demonstrated by the field-
work. Clearly, there are limits to what externally-supported projects
might achieve in trying to persuade the respective governments to reduce
levels of uncertainty of this kind. Nevertheless, the Sida engagement over
such a long period as in the Ethiopian case offers a platform for negotia-
tion with government over some of these policy issues, which affect the
project, but are also of wider significance. It is a pity that this platform
has not been sufficiently utilised.

There is scope here to assess project performance against a more specific
interpretation of “security” — namely personal security in post-conflict
situations. This is potentially an issue specifically in the Ethiopia and
Cambodia cases, where conflict has recently ended. In the Cambodia
case, relief and rehabilitation were specific components of the first phase
of the project, and reconciliation processes have been a continuing theme
up till recent times. In Ethiopia, no explicit attention has been paid to any
eventual relationship, positive or negative, to conflict. This is despite
Sida’s strong commitment to the “Do No Harm” principles developed by
Mary B. Anderson. On a more macro level, however, general concerns
over the potential fungibility of aid resources led Sida to join other do-
nors’ efforts to put pressure on the Ethiopian government by delaying ap-
proval of the second phase of the programme during the war with Erit-
rea. A further opportunity to raise these concerns in a constructive man-
ner could perhaps be found by applying the “conflict impact assessment™
methods that Sida is developing to programming decisions in Ethiopia.

3.1.6 Poverty and segmentation

As suggested above, disaggregation (or segmentation) of the poor into
specific categories is a prerequisite for appreciating more fully the types
of livelihood they pursue, and for understanding more adequately how
they might or might not benefit from support to capability enhancement
or economic growth, and what additional support (e.g., to enhancement
of security) they might require. Segmentation has several potential di-
mensions, such as:

« by ability to engage in economic activity, and, if so, by type;
* by age, class and gender;

« by location;

by kinship links.

Some reconsideration of the basic principles of economic development
helps in understanding more fully the scope and need for segmentation.
Economic development is concerned primarily with growth, though it is



now widely recognised that this is a necessary but not sufficient condition
for poverty reduction. Growth can be promoted in a variety of ways,
some of which are more pro-poor than others. Ideally, growth would:

i. help to meet the consumption needs of the poor by stimulating the
production of relevant goods and services in high volumes, at im-
proved quality, at low and stable prices, and in ways which are easily
accessed by the poor;

ii. do so in ways which are market-competitive yet offer high volumes of
employment opportunities at acceptable wages in ways relevant to the
poor;

iii. do so in ways which allow production and social protection to develop
hand-in-hand.

As (i) and (i) indicate, the poor are labourers, own-account producers
and consumers — occasionally different persons remain permanently in
one or other of the first two categories, but more commonly switch
among them as livelihood strategies change over time, and all are con-
sumers. Furthermore, all are citizens, so that the need for strengthened
capacity to influence decisions on public resource allocation that affect
their livelihoods is a principle common to all, though the most appropri-
ate ways of implementing this will vary among categories of the poor.
The implications of (iii) are considered below.

Segmentation of the poor into producers, consumers and labourers is
only a first, crude step, and needs to be nuanced further according to dif-
fering subtypes of these three categories, according to the characteristics
of the poor themselves, such as age, gender and class, and by time and
space.

An important further category is those temporarily or permanently una-
ble to engage in any of these categories of production or employment,
such as the sick or disabled, the displaced, the very young, the elderly, and
single parents with many dependents. These are commonly categorised
as the destitute or near-destitute, and are generally the poorest in society.
Many development projects, including the three studied here, shy away
from these, arguing that the “poorest of the poor” are outside the reach
of the projects. In the one example where these groups were mentioned
(Ethiopia) this aspect of the project was effectively left unimplemented.
These categories are indeed more likely to be supported by income trans-
fer schemes (such as feeding schemes, pensions, sickness benefits and
child support) than production-focused activities”— although initiatives
such as the provision of child-care, and efforts towards social organisa-
tion in areas of low social capital (such as new settlements) can have a
positive influence on people’s availability for work. Income transfer
schemes are generally perceived to be more in the domain of govern-




ments, or perhaps NGOs, than of donor-funded ADPs, not least because
of the problems they pose when devising adequate exit strategies. This
does not, of course, rule out coordination between ADPs and NGO/gov-
ernment social protection projects. This is particularly important in areas
where a significant segment of the poor shift back and forth over time
between being food aid recipients and being “productive” poor, and
where NGOs have engaged in considerable analysis of related food secu-
rity issues.

There are also substantive links between the livelihoods of the destitute
and productive activity, which need to be understood and monitored. All
are consumers, and (for example) price reductions in preferred types of
food will benefit them. This is in contrast to many efforts to “upgrade”
the quality of resources, which may inadvertently disadvantage them. For
instance, the upgrading of fish stocks in inland waters may generate fish
of a type and size which the poorest cannot afford; similarly, efforts to
upgrade grazing land or forest may deny the poorest (who may engage in
some herding or gathering) access to food and fodder resources (which
may be seen as “weeds” by those leading upgrading projects). They may
lose access to the resource altogether if an area is closed for a period dur-
ing rehabilitation. On the more positive side, the poorest may benefit
from production or employment-focused projects if friends or relatives
pass on some of the benefits of these in the form of cash or (more com-
monly) food or shelter.

The general point here is that, even those projects which do not see them-
selves as catering for the poorest will generally have some direct or indi-
rect impact on the livelihoods of the poorest, and these need to be under-
stood so that (possibly even minor) adjustments to the project can be
made in order to enhance positive impacts and reduce negatives. Overall,
however, the projects reviewed are very weak in their perceptions of pov-
erty in applying segmentation along appropriate axes, and in identifying
how benefits flow (or fail to flow) among different groups®. For instance,
in Cambodia, there is little or no data on wealth stratification in the pop-
ulation which could help determine whether the indirect indicators of
economic growth actually reflect increased incomes in the bottom strata
of society, or whether the richer segments are benefiting from access to
the newly cheap labour of the landless. In addition, in Cambodia, migra-
tion to a new economic zone such as Poipet may be making the near-des-
titute invisible. None of these possibilities are considered in CARERE/
Seila documents. The situation is much the same in Ethiopia, where the
argument seems to have been that overall poverty is so extreme that seg-
mentation would be a wasted exercise. Improve agricultural production
in the ANRS area and this will reduce poverty by definition, runs the ar-
gument. Security in Ethiopia is more directly connected with access to



land, and arbitrary government-led land redistribution programmes have
reduced farmers’ willingness to invest in agricultural enterprise, thus
counteracting potential positive impacts of the project. The role of
drought and fears of falling into destitution on willingness to take loans
and invest in higher risk agricultural methods has been noted, but not
given strong or systematic attention in choice of agricultural research pri-
orities. Enhanced analyses of these factors are essential to any under-
standing of poverty reduction. With regard to South Wollo, the project
would not even have to conduct much of this analysis itself. It could make
use of the vulnerability monitoring efforts of Save the Children, the on-
going Danish aid impact research in North Wollo, etc. In the case of
Zambia, the EEOA is premised on the flow of ideas rather than goods.
The target populations are clearly stratified, by location, articulacy and
health status and yet the strategy for ensuring that new entrepreneurial
skills flow from the initial nucleus groups to the remoter areas and to
poorer potential entrepreneurs seems not to be based in any sociological,
geographic or economic reality.

Once the poor are segmented in the ways suggested above, this facilitates
a shift from blunt to more precise poverty-reduction instruments — i.e.
from general impacts of efforts to support production, employment or
consumption on the poor towards measures targeted to specific catego-
ries of poor people. For production-focused activity, these might include,
for instance, (i) support for the development of processing or marketing
arrangements for particular categories of product produced by the poor;
(ii) for employment, support to activities relevant to, for instance, agricul-
tural labourers unemployed during the off-season, and (iii) for the poor-
est, support to transfers most relevant to their needs, such as pensions for
the elderly, feeding and education schemes for children, mobility support
to the disabled and greater coherence between “development™” and post-
drought rehabilitation programming. “Targeting” is potentially attractive
for these reasons, but also demanding in terms of capacities to identify
defined categories and deliver to them. But even where the public admin-
istration is weakest, it should be possible to implement some of the sim-
pler targeting arrangements (perhaps in collaboration with NGOs), such
as feeding schemes for children, pensions for those above a certain age, or
employment schemes operating on a self-selecting basis, as when, for in-
stance, the minimum wage is paid, for which generally only the poorest
among able-bodied will work.

3.1.7 Poverty, Sustainable Livelihoods and Rights-Based Approaches

The discussion above relates to the orthodox conceptualisations of pover-
ty that prevailed around the time of preparation of the three projects
considered here. Current conceptualisations of poverty suggest that the



choices of the past debate on poverty are still too narrow. For the next
generation of ADPs to address poverty more fully, not only will they have
to internalise more completely the conceptualisations of poverty outlined
above, they will also have to be designed and implemented according to
the newly emerging concepts of poverty. These include livelihoods and
Rights-Based Approaches.

In brief, a Sustainable Livelihoods (SL) approach is an analytical device
for coming to grips with the complexity of livelihoods and understanding
where the most appropriate entry points and sequences of intervention
might lie. The central proposition is that the poor are not helpless recipi-
ents of assistance, but have a number of capital assets at their disposal, on
which they can draw in order to pursue a portfolio of livelihood strategies
which meet multiple poverty-reducing objectives, including more in-
come, stronger voice and reduced vulnerability. These capital assets in-
clude natural (e.g. natural resources), physical (e.g. roads), financial, hu-
man (i.e. skills and capabilities), social (i.e. mainly informal support net-
works), and, in the views of some (e.g. Baumann and Sinha, 2001),
political. The objectives they pursue and the assets they draw upon (and
in some cases, subsequently replenish) are selected partly through their
own choice, but partly also through pressure of circumstances — they may
be constrained by a particular household event, such as sickness or a fu-
neral, for instance, or by more general conditions such as drought or
flooding. Their choices are also influenced by the structures and process-
es (such as the roles of government or of the private sector; laws, cultural
factors or social conventions) which people face. In aggregate, these con-
ditions determine their access to assets and livelihood opportunities, and
the way in which assets can be converted into outcomes. In operational
terms, livelihoods approaches place the poor at the centre of analysis,
and draw on the insights obtainable from different sectors and disciplines
to identify entry points and sequences (see Appendix 2). They aim to
stand above specific disciplinary or sectoral interests. In these ways, the
process which livelihoods approaches offer of drawing specialists together
to focus jointly on a single issue — how to address poverty — is as important
as the product in terms of more appropriate interventions®. It also offers a
way of choosing indicators for monitoring this process, and provides an
alternative to the tendency (most notably shown in Ethiopia) to use the
complexity of the process as a justification for not assessing progress in
achieving policy objectives. The livelihoods approach particularly lends
itself to:

“1t should be stressed that livelihoods approaches are intended to be participatory, engaging with local
people in diagnosis of their opportunities and constraints, identifying options, and working with them to
identify what should be monitored and how. These points are expanded upon in sections 4.1, 4.3 and 5.1
of Appendix 5.



 hbuilding capacity and shared visions within teams;

 relating these visions to those of other key stakeholders, including
street level bureaucracies, Community Based Organisations (CBOs)
and of course the poor themselves (i.e. developing a common narra-
tive); and

 helping to prioritise interventions in ways which are integrated, yet se-
lectively sequenced; in this way they take us beyond the “start every-
where at once” philosophy of Integrated Rural Development Pro-
grammes, but at the same time, lend themselves to the open agenda of
ADPs.

In Rights-Based Approaches (RBA), rights are defined as “claims that
have been legitimised by social structures and norms”. They include civil
and political rights (e.g., freedom of speech and of assembly; rights of
women and children), and economic and social rights (e.g., rights to
health, education, shelter, land and a livelihood). In idealised interpreta-
tions, rights are universal (i.e., they apply to everyone) and are indivisible
(i.e., no one set of rights takes precedence over others). In practice, those
pursuing RBAs tend to extract basic principles from human rights think-
ing — such as social inclusion, participation and the fulfilment of obliga-
tions — and apply them to institutional development. One principal con-
cern is how “modern” rights might be defined, distributed across social
groups, contested and implemented in relation to traditional rights; an-
other is how far the state is prepared to protect and defend rights, espe-
cially those of poorer groups. For development agencies, the concern is
not just with what rights people should be entitled to, but also with under-
standing whether people can claim the rights to which they are entitled,
who might be preventing such claims and why, and how the capacity of
groups to claim entitlements can be enhanced. Conway et al. (2002) give
examples of the types of action that can strengthen people’s ability to
claim their rights, and sets out some of the strengths and weaknesses of
livelihoods and Rights-Based Approaches.

Neither livelihoods-based nor Rights-Based Approaches are inconsistent
with the conceptualisations of poverty outlined above: for instance, the
emphasis in SL on capital assets can apply equally to those able to engage
in productive activity and those unable to do so: for the former, categories
such as natural or financial capital will be especially important; for the lat-
ter, more importance is likely to attach to social capital. The same applies
to RBA: it does not invalidate earlier conceptualisations, but adds depth —
for instance, the types of rights farmers do or do not have over resources
such as land, trees and water influences their poverty status and the ways
in which they are likely to respond to interventions. Whether the season-
ally unemployed have a right to the provision of work by the state will in-



fluence both their own behaviour and that of the state. RBAs provide a
way of highlighting and addressing the gaps between policy rhetoric and
policy implementation. Furthermore, they suggest a different role for do-
nors as (potential) allies of the claimants of such rights and as stakehold-
ers who have a responsibility to encourage states to fulfil the duties that
they have to their citizens. As such, it may add a new dimension to Sida’s
policies on ownership and partnership by suggesting the imperative of
establishing a partnership with the poor themselves and not just the state.

SL approaches encourage closer attention to several facets of poverty
than might have been given earlier. These include:

¢ The vulnerability context: households and individuals are exposed to risk
(the probability of which can be estimated) and uncertainty (the prob-
ability of which cannot). Both of these are external to the household or
individual, whilst vulnerability reflects capacity to cope with risk or
uncertainty and so is internal.

¢ The multidimensionality of poverty: income is an important aspect of pov-
erty, but poverty is not restricted to income — aspects such as security
and voice are also important.

¢ The fact that poor people have assets on which they draw in order to
generate livelihood outcomes. Even the poorest are not helpless recip-
ients of “handouts” — they have elements of social, human and phys-
ical capital on which they can draw.

« The fact that, for poor people, the question of access is crucial, both in
the narrow sense of access to assets which they do not own, and in the
wider sense of access to the administrative machinery and to the enti-
tlements provided by the state.

A rights-based approach particularly encourages consideration of power
relations among individuals and groups, in particular, it is concerned
with how poor people can contest and establish rights to resources or en-
titlements, how and how far government recognises and respects these,
and who might be trying to prevent the poor from establishing or claim-
ing their rights. In this respect it adds a stronger normative dimension to
the analyses that are generated in SL, while explicitly relating an under-
standing of poor people’s perspectives to legal, political and policy com-
mitments. Appendix 3 summarises how SL approaches can be related to
rights-based perspectives.



Box 1. Encouraging voice in rural areas

The Cambodian system of governance has not historically encouraged freedom of
expression, and an achievement of CARERE/Seila was to create a major increase in
“voice” at the local level. Both VDCs and CDCs operated on an open, transparent basis
and many householders who previously had left dealings with higher authorities to the
village chiefs were now encouraged to put their own views directly in meetings and to feel
that those views would be taken into account. This particularly applied to women, who
were previously virtually excluded from the decision-making process. This process was
less successful in multilingual areas where a presumption of fluency in Khmer sometimes
excluded those of other language groups.

Though SL and RBA have been strongly promoted in recent years, the
concepts are by no means new. They are aggregations of many underly-
ing policy objectives and forms of analysis that have long existed. Though
the ADPs reviewed were not designed with specific reference to RBA and
SL, it is nonetheless worthwhile to review where there may be windows of
opportunity for building on existing goals and methods. The projects’
performance in relation to these criteria is, however, mixed: in general,
project documents and their implementation have:

Shown little appreciation of vulnerability, with only weak analysis of the
major sources of risk and uncertainty facing different categories of
poor people, or of how these are vulnerable to the conditions they face.

Demonstrated close attention to issues of voice and citizenship as impor-
tant dimensions of what needs to be done in order to reduce poverty:
the strengthening of local bodies capable of making demands on the
allocation of resources is central to the CARERE/Seila and ANRS/
SARDP programmes, and people’s capacity to make proposals for in-
dividual investment priorities is central to EEOA.

Tended to cover the income but not to consider the other types of assets
which the poor own or can access, and how the capacity to draw on
these might bear on poverty reduction (and how such capacity might
be enhanced by Sida programmes).

Tended not to consider questions of access, either narrowly to assets, or
more widely to entitlements provided by government. There has been
no systematic effort in any of the 3 projects seeking to identify and re-
duce obstacles preventing the poor from accessing resources and enti-
tlements, though isolated examples can be found. These include mak-
ing available information about new agricultural technologies in Zam-
bia and Ethiopia. In Cambodia, strengthening of the village and
commune-level capacity has enabled the local community to access
diverse sources of funding for infrastructure in particular, although lit-
tle attention was given to agriculture.




In relation to Rights-Based Approaches, there has been very little discus-
sion of power relations in the project documents. These are, of course,
highly sensitive, and rather than offend partner governments it is easier to
simply omit consideration. Project staff and indeed Sida officials have lit-
tle incentive to analyse power relations and the impacts that these are
having (or are likely to have) on the poor. Even if they are privately aware
of the profound impact of power dynamics in project implementation,
and the relationship between these dynamics to Sweden’s development
objectives, on a formal level they tend to portray development in techno-
cratic terms. Bureaucrats in both Sweden and among Southern partners
have often fallen into safe assumptions that development is about imple-
menting plans, rather than addressing the issues of power that may make
such plans inappropriate. There are few incentives in place to put down
in writing their understanding and make this a basis for course-correc-
tions, even though the resulting gaps between rhetoric and reality regard-
ing concepts such as “participation” and “policy reform” are often vast.

In some cases, for example, in the ANRS/SARDP, the importance at-
tached by consultants and national and Sida staff to their roles as simply
implementing central government directives have made it difficult to
stimulate a discussion of the meaning and potential of village level par-
ticipation. Raising such issues has been seen as an indication of naivety,
and a potential threat to the relationship among Sida, host country insti-
tutions and managing consultants. “Partnership” and the pursuit of
“ownership” have (paradoxically) been used to justify a refusal to engage
in policy dialogue on fundamental issues, when they could have been
used as vehicles to develop the trust required before such a dialogue can
begin on an open and genuine basis. In the Ethiopian case, tensions were
apparent between the government’s concepts of “rights” and what local
people themselves perceived as necessary to pursue their livelihood strat-
egies (Box 2). Zambia represents the most significant case in which inter-
nal project learning has shifted direction to encompass new understand-
ing of local social relations and economic change (perhaps because the
large measure of exclusion of the poorer sections of the population from
direct project benefits was openly acknowledged). The Cambodian sys-
tem of VDCs and CDCs seems to have been quite effective in delivering
public goods that also benefit the poor; but as the example of Ratanakiri
shows, there are no strategies in place to prevent élite capture by the
dominant group. There is an absence of systematic approaches to “dam-
age limitation” in respect of the poor, the minimisation of élite capture
and reduction in actions preventing the poor from accessing resources
and entitlements. Project documents did not indicate how design or im-
plementation could be modified to deal with these.



Box 2. Tensions over “rights” and access to assets in Ethiopia

Farmers in both East Gojjam and South Wollo are increasingly aware of farm level
forestry. They invest in seedlings and plant trees in homestead areas, on poor agricultural
land and along paths and borders. The economic potential is quite promising, a regular
Eucalyptus pole is sold for 7 Birr in a woreda town market and at present 12-15 poles
equals the price of one quintal of grain.

At the same time governmental forest areas are protected and guarded in order to
prohibit access and use by the rural population. These areas were planted during the
Derg and are at present in great need of management measures in order not to
deteriorate and lose value. The future of these forestry plantations, especially in relation
to the role and involvement of the rural population living close to them, is not yet explored
or discussed. The same relates to farmers’ access to “bare” forestland and the forestry
sector in general.

The Ethiopian policy of equity regarding rights to land has now led to extreme land
fragmentation. Family plots are often too small and insufficient for sustained agricultural
crop production. The Ethiopian government perceives access to land as a basic
commitment in its policy towards the rural population. Livelihoods analysis highlights how
this “right” actually conflicts with promoting sustainability through long-term investment in
land husbandry, and by encouraging migration. Optimal livelihood strategies should
emerge from a rational analysis of the options and constraints facing local people.
Ideology-driven prescriptions for tenure or indeed any aspect of rural livelihoods are likely
to only cause further deterioration in the situation.

The projects’ approaches to voice and citizenship (including formal and
informal arrangements for participation and governance) are uneven.
The three ADPs reviewed here are situated in countries with extremely
different approaches to freedom of speech and its perceived impact.
Zambia has a history of a high degree of freedom of speech but a lack of
government response, suggesting that speech is not “voice”, and that ben-
efits will only be generated when officials and politicians are listening.
Within the limits of this context, the EEOA efforts at “facilitation” are
highly participatory. In Cambodia, emerging from a long period of sup-
pression, citizens’ opinions are taken more seriously and sometimes per-
ceived as a threat by government. Nonetheless, a high proportion of in-
terviewees asserted that their views were taken into consideration at VDC
meetings and levels of satisfaction with resultant actions were high. In
Ethiopia, the tradition of the command economy and hierarchical rela-
tionships at all levels of society remain strong and the instinct of benefici-
aries to second-guess interviewers suggests that little has been done to en-
courage voice, and that citizenship is perceived more as a dependency re-
lationship than as a positive bundle of entitlements.

An understanding of the impact of these factors on the relationships be-
tween Swedish development cooperation policies and those of national
partners is particularly important in light of recent calls from the Parlia-




mentary Commission on Swedish Policy for Global Development (Glob-
kom) for adoption of a rights based approach to development coopera-
tion. It is important to ask if ADPs are viable vehicles for promoting
rights based approaches. Can advocacy become part of partnership, with
ADPs providing concrete examples and testing grounds for turning poli-
cy commitments into practical action? Current evidence suggests that
this has not been attempted, i.e., there is thus far no empirical evidence
upon which to make judgement whether this is possible or not. This
would seem to be a priority area for future analyses. If Globkom’s recom-
mendations are accepted, this could profoundly affect the future of
ADPs. They may be perceived as examples of past approaches to aid,
where islands of development were sealed off from broader development
trajectories. On the other hand, ADPs could be transformed into an are-
na whereby a (radically) new raison d’étre for development cooperation is
explored. Some countries would certainly object strongly to such an ap-
proach (as they would for any genuine large-scale application of RBA),
but it is just such choices by cooperating partners that Globkom calls for
making more transparent.

Both livelihoods and Rights-Based Approaches can be used at different
levels: in relation to broad socio-economic groupings; local communities,
households and individuals. They therefore lend themselves to social and
economic segregation of the kinds discussed above. Two further types of
segregation are discussed here: one is that between men and women; a
second is alluded to above, namely between those who can and who can-
not engage in productive activity.

3.1.8 Distributing project benefits among those who can and cannot
engage in productive activity

The discussion of conceptualisations of poverty above suggested that
strategies to support the poor would need to be designed differently ac-
cording to whether (and indeed when, with regard to households that are
vulnerable to drought and other natural disasters) they could or could not
engage in productive activity. For those who cannot, strategies focusing
on reduction in the cost of staple food and redistribution of income (such
as pensions, health and disability benefits, school feeding schemes, etc.)
are likely to be more appropriate than those centred on the creation of
employment opportunities or productive assets. In general terms, donors
are much less likely to engage with redistributive structures than with pro-
ductive opportunity, not least because redistributive measures are seen as
long-term social security type transfers with recurrent costs that states
may be unable to bear.

However, this does not mean that those unable to engage in productive
activity have no prospect of benefiting from development assistance: one



mechanism mentioned above could be through reductions in the price of
staple foods; another is through informal transfers within or across house-
holds between those engaging in productive activity and those who can-
not. There is a third set of mechanisms which, although relatively well-
known, are rarely practised explicitly. These are based on the possibility
of combining social protection with productive interventions. The ration-
ale for these is broadly as follows:

Globally, the majority of rural poor are found in areas weakly inte-
grated into markets; conventional growth promoting strategies, which
typically rely on good access to markets and communications, there-
fore tend to work poorly for them.

Appropriate growth strategies require a clear understanding of the la-
bour economy (local, commuting and migratory) and a driving criteri-
on would be that of increasing returns to labour (as a higher priority
than, for instance, returns to land) in ways consistent with overall ex-
pansion of the volume of employment.

What is important is not simply average returns to labour and volumes
of employment, but also variability within and across agricultural sea-
sons — hence the importance also of reducing variability by devising
appropriate forms of economic activity during slack seasons and in
response to drought, etc.

What is also important are efforts to reduce risk and uncertainty in
Natural Resources (NR)-based production, such as the uncertainty
facing rainfed crop production in semi-arid areas.

Those unable to engage in productive activity are the most vulnerable
in the face of seasonal fluctuations or unpredictable “shocks”: when
incomes among those who are able to engage in productive activity are
enhanced and stabilised in these ways, informal resource flows within
and among households to those unable to engage in productive activ-
ity are likely to be sustained and possibly increased. However, knowl-
edge on the volume and distribution of these flows, and the factors
driving them, remains weak, and needs to be consolidated.

Even those unable to engage directly in productive activity might ben-
efit from sharing in newly-created productive assets. These can be
broadly of two types: societal and individual. Societal assets include,
for instance, rehabilitated microwatersheds: if these allow NR-based
productivity to rise and to become more stable, the destitute might
benefit indirectly from enhanced informal resource flows; they might
also benefit directly from greater possibilities of gathering and selling
resources such as fodder, fuelwood or non-timber forest products from
the commons. Individual assets include, for instance, trees, and even



the near-destitute can be granted rights to these, allowing them to sell
the asset at times of financial crisis such as sickness or funerals.

A fuller presentation of the rationale for combining growth-focused with
social protection initiatives is given in Appendix 4.

A distinctive feature of all three projects, and almost certainly many other
ADPs, is their failure to make use of existing social capital. Anthropology
is not much in fashion in development. Review of existing ethnographic
monographs or making cursory investigations into the form and functions
of existing community based organisations (CBOs) seems to play almost
no role in project design. Pagoda committees in Cambodia and the many
forms of faith-based mutual help associations in Ethiopia are not consid-
ered even in theory as constituting “project stakeholders” and have
played no role in practice. As a consequence, the usual strategy has been
to try and build secular groupings that have many of the same features
but without the religious associations so problematic for secular rational
humanists. This seems misguided, if only because these existing CBOs
not only build on high levels of social capital but also share many goals
with the projects. A lead might be taken from international NGOs, which
have developed strategies for working with existing CBOs in many coun-
tries.

The three projects reviewed here have in general gone only a little way to-
wards combining growth and social protection initiatives. EEOA in Zam-
bia has virtually excluded all types of social protection activities by de-
sign. Similarly, the failure to link the potential problem of land sales with
increased growth in Cambodia may actually have worked against the so-
cially excluded. It is interesting to note that the pagoda committees in
Cambodia which were not incorporated into project design have a com-
prehensive strategy for those in need of social protection, albeit not run
along lines that appeal to development planners. SARDP has recently
begun to consider some issues relevant to social protection in its second
phase, particularly support for health institutions working with HIV/
AIDS sufferers. But these have yet to be implemented.

3.2 Gender mainstreaming

The cornerstones of Sida policy on gender have been summarised in
“Evaluating Gender Equality — Policy and Practice” (Peck, 1998) as:

 the recognition of gender equality as a societal issue where focus must
be placed on men and women and the relationships between them;

 the parliamentary resolution making equality between men and wom-
en in partner countries an official objective of Swedish development co-
operation as from May 1996;
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 the strategy of mainstreaming, i.e., “the recognition of the need to influ-
ence all methodologies, analysis, policies and planning from a gender
perspective”.

Broadly, this seeks to promote equality of treatment and opportunity be-
tween the sexes, consistent with whatever windows of opportunity are
available within local norms and traditions, and based on the recognition
that women generally have to combine productive and reproductive roles
and, in relation to economic activity, may have different objectives, op-
portunities and constraints than men. Their requirements for support
through development assistance may therefore differ. The “mainstream-
ing” of gender seeks to draw attention to these potential differences
throughout project design, implementation, monitoring and course-cor-
rections.

An important question for this study is, therefore, how far the three
projects reflect the differing needs and opportunities of women in their
design and implementation. In particular, how far has Sida gender policy
led to attitudinal change among Sida, consultants and national project
partners, and how far has it been reflected in project institutions and pro-
cedures? It is fairly remarkable that none of the project documents seri-
ously consider gender as an issue. It is instead relegated as a line item or
minor component. With no analysis of the socio-economic relations be-
tween the sexes and no baseline, any results are determined more by ide-
ological preconceptions than any grounded reality. Of all the projects,
EEOA is the one which focused most directly on women, promoting a




household approach and giving preferential support to women’s groups.
But the initial assumptions did not fully analyse gender roles or the inter-
section of power with gender. In other words, for example, if you support
households that are literate, relatively wealthy and perhaps already infor-
mally engaged in trade, you may simply increase the economic inequali-
ties in a region and provide no trickle-down benefits for poorer or exclud-
ed women. It was difficult to identify any concrete actions in Ethiopia that
seemed to address gender inequality. The project’s gender component
was very weak, and was blatantly ignored and scorned by key stakehold-
ers in the main project components, i.e., a classic example of mainstream-
ing dissolving into “menstreaming”. Pressure to include women in com-
mittees in Cambodia has certainly increased their voice in the local power
hierarchies, although in practice economic growth and women’s en-
hanced capacity to benefit from it may have been just as influential in
meeting women'’s needs.

Box 3. Limited perceptions of gender-based opportunities and constraints in Ethiopia

Gender mainstreaming in SARDP has not yet managed to encompass real issues and
cases. Basically it seems that gender issues are not really understood. Female participa-
tion is recorded and reported from meetings and planning events, but beyond that level of
awareness few efforts are found.

Project strategies and activities build on general assumptions more than real client
consultations. Rural credit and promotion of economic diversification was assumed to
support vulnerable groups and women through the Woreda Development Fund. The
woredas now openly admit their failure in this type of targeting. There is more to learn for
planners. Social values sometimes make it difficult for both men and women to take on
wage labour or trade as this implies a loss of rank and position in society, and Muslim
women are traditionally not expected to deal with business. Recognition of gender roles
and gender stereotypes in rural society remains a largely unaddressed challenge on the
SARDP agenda.




Chapter 4

Analysis of Major Themes
across the Case Studies:
Learning, Capacity Building,
Integration and Sustainability
]

These four dimensions of development cooperation are considered by
Sida to be of primary importance to sustainable poverty reduction. Our
earlier presentation of perceptions of poverty and approaches to poverty
reduction leads into discussion of these four dimensions. Perceptions and
practice in relation to these three need to be clarified prior to subsequent
discussion of sustainability.

The four concepts stand in a complex relationship to each other, in re-
spect of both their scope and of links among them. Thus:

« Learning can be conceptualised in at least three different dimensions:
— within projects themselves;
— across projects, over either space or time;
— between projects and partner countries, especially where the
project has a “piloting” or model development purpose.

« Capacity building can embrace:
— imparting specific skills to individuals (this lies largely outside the
mandate of the study and is considered only fleetingly here);
— developing new institutions or organisations within project areas,
or strengthening existing ones;
— developing the capacity of governments or private sector agencies
to integrate the lessons of projects into wider practice.

« Integration can be viewed in several ways:

— integration within an ADP across activities rooted in specific sec-
tors or sub-sectors — as, for instance, integrated rural development
projects sought to break down “compartmentalisation” between
different government departments (again, this lies outside the main
purpose of the study and is considered only briefly);

— integration between the ADP and government processes and



structures at several levels, ranging from high-level policy making
to practical implementation arrangements.

 Sustainability embraces several components, including:

— environmental;

— economic;

— institutional — including questions of whether the institutions cre-
ated within project areas can be sustained, and of whether the ap-
proaches piloted by ADPs can be integrated into the wider practic-
es of government and private sector in sustainable ways.

These four spheres resemble partly overlapping circles — at least one com-
ponent of each (generally, the last presented above within each) — relates
also to the others, but other components are largely unrelated. Our con-
cern in what follows is largely with these final components. Sequences are
also important: integration of “models” from ADPs cannot take place
until both appropriate learning and capacity have been developed, and
whether such integration can be institutionally sustainable can be verified
only after integration has been initiated. An ADP with a strong mandate
to “pilot” models and approaches must also position itself very carefully
in relation to questions of integration. It needs to build upon the govern-
ment’s underlying policy positions and the processes, horms and guide-
lines by which it decides on and implements priorities for e.g. public in-
vestment, service provision, and facilitation and regulation of the private
sector. It needs to target interventions on governmental structures that
welcome innovation and remain cognisant of those which are fixed,
which (as is explained below) will allow it then to pilot approaches that are
innovative, but fall within the realms of what government can itself feasi-
bly replicate. At the same time, an ADP needs to stand outside govern-
ment in order to foster critical reflection on conventional procedures and
norms — if fully “integrated”, its scope to innovate may be stifled.

4.1 Learning and capacity building
Three types of learning are considered:

» Within-project learning — i.e. the capacity of project staff to manage an
iterative process of assembling key information on important facets of
project performance, analyse this information, drawing out the impli-
cations for necessary course corrections, and making such corrections
successfully

Across-project learning — i.e. the capacity of a project both to absorb rele-
vant lessons from earlier projects, and to influence the design of new
projects by bringing its own lessons to bear.

« Learning among partners — i.e. the capacity of a project to engage national



partners in reflecting on project experience, and using these lessons
both to inform their concepts of development, and to strengthen their
performance in relation to project design and management elsewhere.
This dimension of learning is related to the development of models or
approaches within ADPs that might then be integrated into govern-
ment procedures, and so merits particular attention. A series of gener-
ic obstacles to organisational learning is presented in section 4.1 of
Appendix 5.

Capacity building is considered at the levels of:

« imparting specific skills to individuals (this lies largely outside the man-
date of the study and is considered only fleetingly here);

« developing new institutions or organisations within project areas, or
strengthening existing ones;

« developing the capacity of governments or private sector agencies to
integrate the lessons of projects into wider practice.

Each of these is now considered in turn against the evidence from the
three projects studied, and this section concludes with a number of gener-
al observations on learning and capacity building.

4.1.1 Within-project learning and capacity building

This has progressed unevenly across the projects: the EEOA is character-
ised by a clearly structured approach to learning: project staff meet peri-
odically to consider reports on aspects of project performance and design
course corrections in response. The Permanent Advisory Group (PAG)
missions for CARERE/Seila, despite being commissioned by and report-
ing to Sida, were very important in responsive corrections at higher levels
even outside Sida. The limited success in establishing an M&E system for
LDF expenditures at the local level suggest that within-project learning
remains problematic further down the chain. By contrast, the ANRS/
SARDP was plagued by defensiveness toward outside critique, a tendency
to follow central directives and lack of visionary thinking. Within-project
learning was not actively encouraged. In all cases, arrangements for mon-
itoring and evaluation have suffered from two tendencies. One is to pre-
pare limited terms of reference for review teams which discourage them
from asking fundamental questions such as how adequately poverty is
conceptualised in the projects, and what shortcomings of design and im-
plementation are likely to result from inadequate conceptualisations (in
Ethiopia, the Swedish Embassy specifically asked that additional ToR be
withdrawn when Sida Stockholm requested that a PAG team look at these
questions). The second is that all projects suffer from inadequate econom-
ic, social and environmental baseline data, which means that M&E is in-




evitably impressionistic. Adequate financial resources, combined with
appropriate skills in e.g., economic and statistical spheres, need to be allo-
cated early in the life of a project in order to generate appropriate base-
line data. To attribute change in quantifiable ways to project intervention
is inevitably difficult, especially where the counterfactual is highly dy-
namic, as in the Cambodia case; but without appropriate baselines it is
impossible. Where adequate baselines permit careful quantitative and
qualitative assessment of performance, this can, ideally, be compared
with the types of change specified in formal project proposals. Unfortu-
nately however, project proposals in all three cases are characterised by
vague specifications of anticipated outputs and their relations to goals
and objectives. Applications of logical framework approaches are weak.
Perhaps the clearest proposal is the EEOA, which has set out in numeri-
cal terms the outputs it hopes to achieve at every stage. By contrast, the
ANRS/SARDP is by far the most vague. The failure to specify a coher-
ent set of objectives and to define the relationship between outputs, out-
comes and objectives means that in many respects SARDP amounts to a
form of general budgetary support to the government. There is a strong
case for tightening up the specification of anticipated outputs and out-
comes in project proposals®.

In terms of capacity building, all three projects have performed strongly
at the “within-project” level. CARERE/Seila has helped to create new,
participatory local investment planning bodies at a time of institutional
fluidity in Cambodia. Capacity building in the woredas in ANRS/SARDP
has aspired towards similar objectives. Front-line service providers, in
particular the Development Agents, have also been trained, but feedback
is needed on the effectiveness of this capacity building — the question of
how far they influence people’s livelihood options and how and how far
they respond to the expressed needs of their clients urgently requires
close assessment. EEOA seeks to build capacity among farmers and en-
trepreneurs in the expectation that they will eventually form a “critical
mass”, raising local economic activity to new levels. It has also supported
capacity building within the MBT.

% Ideally, impacts should be evaluated, but may not come into effect for many years, by which time
causality will be exceptionally difficult to attribute. A more modest but important objective is to specify
and assess outcomes, which should come into effect within a few years of the delivery of outputs. These
issues are treated further in sections 4.1 and 4.3 of Appendix 5.



Box 4. Developing local planning capacity: the importance of a paper trail

CARERE Il adapted the principle of Local Development Funds (LDFs) to help develop
commune-level planning capacity in a situation of the virtual absence of government.
Emphasis on record-keeping at the commune, together with database maintenance and
mapping capability at the provincial level have played an important in creating a “paper
trail” essential to developing transparency and accountability. Written records at the
commune enable CDC members both to date and reproduce earlier decisions but also to
confront higher level authorities, the private sector and VDC members with evidence of
those decisions. The important role this has played in local development is shown by the
high percentage of infrastructure projects rated satisfactory or better (>90%), a
remarkable figure in comparison to most comparable African projects.

4.1.2 Learning across projects

Cross-visits among projects, structured on issues of generic importance,
would provide one means of enhancing learning of this kind, but have
rarely been undertaken. In general, there has been little effort to learn
from earlier projects or to make experiences from current projects availa-
ble more widely. Indeed, even learning between Cambodia and Ethiopia,
where the LDF and WDFs are apparently very similar in structure and
more generally drawing on the experience of United Nations Capital
Development Fund (UNCDF), is not reflected in project documents.
There is also an unmet potential of promoting greater learning by visits
to ADPs financed by other donors and innovative initiatives that are oc-
curring without donor funding within country. Such visits could help to
anchor learning better among partners, as described below.

4.1.3 Learning and capacity building among partners

This is the arena in which learning and capacity building converge with
the broader objective of achieving integration of models or approaches
into government or private agencies in partner countries. Integration is
treated fully below (section 4.2) and so is not discussed in detail here.
What is important in the present context is to identify how learning and
capacity building can be addressed strategically within projects. This in-
volves:

* identifying major constraints and opportunities for development with-
in project areas in respect of government, private commercial and civ-
il society roles;

 identifying the same more widely for similar areas beyond the project
area;

 identifying the major gaps or weaknesses in government policy and
practice in relation to poverty reduction;




 identifying which of awide range of project activities are the most ap-
propriate as a focus for learning and capacity building;

 identifying the broad opportunities arising from within projects for
Swedish development cooperation to support government in improv-
ing policy and practice in relation to poverty reduction;

« striking a balance between the roles of service delivery and learning
within projects.

This last point is particularly important for many ADPs, since few are
given the sole mandate of developing models or approaches for learning.
It is clear that ADPs are under two kinds of pressure that might deflect
attention away from learning. One is pressure from Sida itself towards
achieving high levels of aid disbursement (the “pressure to spend”)
which, for projects, invariably translates into capital investment and serv-
ice delivery functions. There is also a desire to see genuine “impact”, in
terms of wealth generation, in a short period, which can best be achieved
by a transfer of resources (subsidised by the project) directly to the chosen
beneficiaries. The second is that host governments — perhaps particularly
so at local government level — also expect to see concrete outputs on the
ground from project activity. This is a political imperative, as aid largesse
to some extent inevitably feeds patron-client relations. Again, this gener-
ally translates into pressures towards capital investments and service de-
livery. In both of these cases, any project mandate towards learning must
be constantly justified and defended in the face of pressures towards di-
rect resource transfers and service delivery. That said, a certain degree of
concrete benefits is essential for obtaining ownership and credibility, both
among host institutions and among villagers themselves. Participation
has a cost that both bureaucrats and farmers will inevitably weigh against
the direct benefits that they expect to receive.

There are at least two ways in which project managers and Sida can de-
fend the role of learning within projects. One is for them to give explicit
priority to the most important areas of learning in relation to the often
wide array of activities undertaken by a project. Such prioritisation will
be influenced by the criteria listed at the beginning of this section. The
second is for agreement to be reached and implemented to the effect that
a specific proportion of project resources should be allocated to document-
ing learning and capacity building. This could be done either internally
(or, perhaps preferably) by outside consultants. In all events, it should fig-
ure in the project logframe. Depending on the characteristics of individu-
al projects, this might reasonably be approximately 1% of overall project
budget. This measure should help to ensure that project managers have
something ready to be documented, and will enhance learning across
projects.



Success in learning and capacity building along the criteria discussed
above is most marked in Cambodia, where the approach to local-level
planning of public investments has involved clear prioritisation, system-
atic capacity building at local level, and frequent review and internal les-
son learning. The project’s approach has attracted the attention of a wide
variety of donors and has generated positive response in government, to
the extent that the approach is favoured for future adoption across all
provinces.

4.1.4 General observations

Learning and staff turnover

Where the turnover of project staff is high, learning will be characterised
by a high proportion of “repeat” cycles in which the same basic lessons
have to be re-learned by each new staff member. There will be little op-
portunity for learning to progress to higher levels, or to take on anything
other than routine issues. There is no doubt that that one reason for the
comparative success of CARERE/Seila is the relative stability of Phnom
Penh and provincial staff over the life of the project. Whether their in-
sights are written down or not, their informal knowledge has contributed
strongly to project success.

Reasonable continuity of project staffing is therefore a prerequisite for all
but the most basic forms and levels of learning. Sida generally has little
control over the period for which national staff work with the projects
which it funds. In some cases, it is affected by higher turnover of national
staff than other donors’ ADPs due to Sida’s steadfast (and well justified)
policy of refusing to finance salary enhancements. However, Sida ought
to have much stronger control over the duration of attachments by its
own staff to projects, whether in-country or as desk officers at Sida head-
quarters. Unfortunately, such control as Sida might have appears to be
little exercised: although field staffing shows some continuity, there is
frequent turnover of staff in the geographical and sectoral departments
in headquarters responsible for the projects. This is likely to impede the
application of learning into the tasks for which such staff are responsible,
such as the preparation of terms of reference for monitoring and
evaluation, and for the preparation of new, similar projects®. One way
of overcoming this barrier to institutional learning would be to
ensure that an institutional “memory” and capability for learning is
maintained either in a “think tank™ within Sida, or in an appropriate ex-

8 The findings of a comprehensive report by the Swedish National Audit Office (RRV, 1988) on
organisational learning in Sida are summarised in section 4.2 of Appendix 5.



ternal organisation’. Some of Globkom'’s proposals point in similar direc-
tions.

Learning and participation

A related point is that much learning can be stimulated by local people’s
participation — and by the use of their own criteria — in monitoring. When
local perceptions of development clash with project models, the disjunc-
ture may inspire a creative reassessment of basic project assumptions.
However, for its success this depends on the engagement of local people
from the earliest planning stages and a gradual evolution of their engage-
ment as the project progresses. If local people are to expect and even to
demand learning from the bureaucracies that are serving them, they must
also perceive themselves to be “partners” and “owners” of the project.
Section 4.1 of Appendix 5 discusses these kinds of participation in more
detail.

Bringing together different types of knowledge

The emphasis in the Cambodia and Ethiopia cases is strongly on commu-
nity-based planning. Whilst participatory planning of this kind has great
merit, one of its shortcomings is that local people can generally draw on
only a limited sphere of experience in order to formulate forward plans.
“Outside” information should be brought in to broaden the range of pos-
sibilities which might be drawn upon, but some sensitivity is required if
local ownership of ideas and processes is not to be usurped. The process
whereby the CDC in Cambodia integrated village plans was reasonably
successful, since more information was available about the wider context
of national planning as well as a more insightful view of the potential for
cross-border trade, for example. Village-level interviewees in the Ethiopia
case reported difficulty on several occasions, whereby local plans were
modified without consultation and thus resulted in the inclusion of seve-
ral standard lines of intervention from central government. A woreda coun-
cil may, for example, have a genuine need for new offices, but to accept
claims that this village identified this type of investment as a priority for
use of WDF resources suggests that empowerment objectives are not con-
sistently followed. Sida is in a position to resist inappropriate intervention
of this kind, and should clearly do so if democratisation objectives are to
be reflected in ADP planning processes. A related question is whether
higher-level investments in capacity building (e.g., in the Ethiopian case,
agricultural research) have been integrated into the knowledge systems at

This could only work if tight conditions were met: Sida would have to support the organisation long-
term so that it would not have to have vested interests in winning tenders related to the projects - a
situation requiring considerable inventiveness where, as at present, the climate is dominated by a
philosophy of tendering.



the local level at, for example, the extension-farmer interface. In Cambo-
dia, the situation is strikingly different since much of the change in the
field is driven by innovations coming from Thailand, in terms of crops
(beans, maize), varieties (rice), irrigation technology and machinery (the
kuyong). Cambodia is actually piggybacking on agricultural research con-
ducted by its neighbour. Some small-scale research, such as improve-
ments in pig-keeping, has been disseminated via CARERE/ Seila facilita-
tion, but on the whole, investments in this type of capacity building have
yet to bear fruit.

Phasing, priorities and sequences

One of the longstanding critiques of Integrated Rural Development Pro-
grammes (IRDPs) is that they sought to provide investment and services si-
multaneously across a wide range of sectors and sub-sectors, so that man-
agement and implementation skills were strained and some lack of coher-
ence resulted. Whilst EEOA has a tightly-defined mandate, the other two
projects reviewed are broader in scope and scale, and there is some evi-
dence that too much has been attempted simultaneously. This particularly
true in Ethiopia, where the extraordinary range of activities (not unlike a
traditional IRDP, but with perhaps less emphasis on “integration” across
sectoral initiatives) makes detailed monitoring, follow-up and structured
cross-sectoral learning virtually impossible. Considerable investment in
ANRS/SARDP planning infrastructure and human resources has as yet
yielded little visible benefit in this regard. In Cambodia, training activities
probably suffered from lack of focus and certainly an absence of uniform
application, suggesting they could not easily be managed within the more
concrete frame of service delivery. Pressure from government plays a role
here, as it would like to demonstrate its readiness to provide broad meas-
ures of support to rural people. As discussed above, if projects are to take
on more of a livelihoods approach, they will need to focus on entry points
and sequences, beginning in a limited way and building up to larger sup-
port once people’s responses to early initiatives have proven positive and
appropriate (e.g., that they have not been dominated by lites). This has
implications for budgeting processes, requiring much more flexibility
across financial years, to defer or bring forward expenditure, than is usual-
ly permitted by donor or government budgetary processes.

Learning versus service delivery: how to handle the tensions?

Much of the above discussion is premised on a dichotomised view that
projects are primarily designed either to deliver services as rapidly and ef-
fectively as possible in order to enhance livelihoods, or to prioritise learn-
ing and capacity building and so promote wider replication by govern-
ment. It was argued that the tensions that this creates are best handled by
careful prioritisation of areas on which “learning” needs to be built, with




some earmarking of a set proportion of project budgets for learning and
capacity building. However, evidence from the projects suggests that this
dichotomy is in any case less acute than might be supposed. Evidence
from Cambodia, for instance, suggests that funds made available to com-
munity-based organisations are used to contract in private agencies for
service delivery in relation to infrastructure and the running of training
courses. The fact that these funds are managed by the community has the
added advantage of enhancing the accountability dimension of the trans-
action and stimulating learning at grassroots levels. Similarly, the provi-
sion of training courses in Zambia by EEOA has elements of both; in one
sense courses set up and funded by the project are a service being deliv-
ered to the potential entrepreneurs. But the subtext of the courses is
building individual and local capacity. EEOA takes a more nuanced view
than most projects of capacity building and integration, with a clear in-
tention of working itself out of a job (Box 7). In SARDP the expenditure
of funds at woreda level has been hailed as evidence of decentralised learn-
ing. Though we suggest that the quality of the services that this expendi-
ture generates deserves far more attention, this “learning to spend mon-
ey” is nonetheless a significant step forward in the face of traditions of
hierarchical and centralised state power in Ethiopia.

4.2 Integration

As suggested at the beginning of section 4, integration can be viewed in
several ways:

« integration within an ADP across activities rooted in specific sectors or
sub-sectors — as, for instance, integrated rural development projects
sought to break down “compartmentalisation” between different gov-
ernment departments (this lies outside the main purpose of the study
and is considered only briefly);

* integration between the ADP and government or private sector proc-
esses at several levels, ranging from high-level policy making to practi-
cal implementation arrangements.

Focusing on this second point, two questions are addressed here: one con-
cerns the fundamentals of partnership and ownership of development in-
itiatives; the second concerns arrangements for replication and spread of
ADP approaches. Further sections examine in more detail issues of inte-
gration in relation to the private sector (4.3) and linkages with high-level
policy processes, especially PRSPs (4.4). The relationship between inte-
gration and sustainability is explored in section 4.5. Integration in ADPs
and in development cooperation more generally is a means to achieve a
number of broader goals, including ownership by host institutions and
creating an enabling environment for learning. The lessons of an ADP



will be viewed as more relevant by bureaucrats and service providers if
they can relate new models to their existing structures and procedures.
Integration also carries with it a danger of stifling innovation if project
inputs are so closely based on existing procedures that they are merely
viewed as extra-budgetary support for “business as usual”.

Ownership, partnership and conditionality

Integration is a means for promoting ownership and partnership, objec-
tives that are sometimes juxtaposed against the widespread use of condi-
tionality in promoting systemic change. Sida has gained international rec-
ognition for its emphasis on partnership as a mode of collaboration in
development, in preference to conventional development assistance mo-
dalities, and a number of “partner” countries have been identified, in-
cluding the three studied here. The concept of partnership adds sensitiv-
ity to questions of conditionality — and conditionality is already recog-
nised as a concept which is difficult to apply for a multitude of reasons,
including the fungibility of much development support, the budgetary
complexities of stopping international flows of funds indefinitely, and the
ease with which any effort to impose conditionality can be associated with
northern dominance (cf. Molund, 2000; White, 1999; Swedish Ministry
of Foreign Affairs, 1997).

Understandably, Sida has been reluctant to engage in conditionality in re-
lating EEOA, CARERE/Seila and SARDP to other policy discussions,
and instead has emphasised the importance of ownership of the projects
by national (and local) governments®. The three projects demonstrate
three different forms of success in this regard. Cambodia has taken on a
surprisingly strong degree of ownership in a post-war context of very
weak governmental capacity and overwhelming dominance of aid flows
over domestically generated resources. Problems exist, but progress has
been good. Zambia suggests a more mixed picture. The implementing
agency has a strong sense of ownership despite (or perhaps due to) weak
links to government. Projections that ownership can be transferred to
government and the Micro-Bankers’ Trust appear rather optimistic. Ethi-
opia is the strongest example of ownership, with the Amhara Region po-
litical structure clearly dominating prioritisation and defining modalities
for the programme.

Ownership, within Sida, is largely project focused, with a consequent lack
of clarity regarding the relationship between such projects and the policy
dialogue. Molund writes of Sida’s approach to ownership: “The first and
foremost of the donor’s tasks is to make sure that aid funds are not wasted

& Concepts of ownership and partnership as they apply to the rather different contexts of monitoring and
evaluation are discussed in section 3 of Appendix 5.



on bad projects.” (Molund, 2000: 2). Any eventual policy related dialogue
(or even conditionality) is relegated to the broader arena of “partner-
ship”. Even partnership, as Molund describes it, involves a “subordina-
tion” of external assistance to domestic policies and priorities. It provides
little guidance as to where, how (or even if) a donor has a legitimate role
in striving to influence national or local policies. This effectively limits
Sida to a technocratic role of a monitor of project implementation rather
than as a stakeholder in a broader learning process beyond the project
boundary. As a “non-stakeholder”, Sida’s role is seen as primarily ensur-
ing that projects are integrated at the outset in the structures and proce-
dures of partner countries.

These perceptions of ownership and partnership may therefore inadvert-
ently be significant contributing factors to the failure to utilise ADPs as
part of the broader development cooperation discourse. Whereas in the
past Swedish stress on partnership was justified as a way to increase do-
nor coordination through subordination to host institutions, it now some-
times manifests itself as an obstacle, since it may absolve Sida itself of the
responsibility of joining broader donor dialogue. The role of projects is
coming under increasing scrutiny. In the long-term this may lead to
ADPs — despite greater ownership — nonetheless being viewed as anach-
ronistic structures used to bypass the new emerging aid architecture
where the donor “stake” in governmental policy reform is becoming
more transparent. As international interest shifts to more global perspec-
tives, the narrower bilateral and project oriented focus of Swedish ADPs
will gradually come more into question. The integration of project learn-
ing into central government thinking in Cambodia shows that project fo-
cus is not necessarily incompatible with these wider issues. This ADP has
become a vehicle for promoting coordination between donors and gov-
ernments. By contrast, in Ethiopia the application of lessons from
SARDP in donor coordination and policy engagement was often seen as
purely a government responsibility. This exemplifies how partnership
may inadvertently isolate an ADP from policy discussions with other
stakeholders.

Box 5. Integration with government and the donor community

CARERE began as an ADP but is now developing into a national programme of a more
sectoral kind. From 1998, the creation of the Seila Task Force (STF), a grouping that
encompasses various arms of government, has gradually taken over most of the
functions of CARERE and its successor PLG. Seila has moved away from reliance on a
few donors to a multi-donor platform with direct commitment from the Government
ensuring its sustainability. In addition, various donors have signed up to using the Seila
structures for local projects. Seila is being “scaled-up” and is expected to go national by
2005. Integration of this calibre is frequently proposed in project documents but all too
rarely achieved.




Widmalm (1999) suggests that partnership should be perceived as repre-
senting relationships with a considerably broader series of possible stake-
holders, including:

 political élite/central government;

« state institutions/ public administration;
* commercial actors;

 civil society;

« family and non-organised individuals.

Using this framework, EEOA can be seen to have developed a partner-
ship with commercial actors and families or non-organised individuals.
CARERE/Seila has made progress in developing a partnership with the
political élite and central government, state institutions or public adminis-
tration and to some extent with families or non-organised actors. SARDP
has focused almost entirely on state institutions/public administration (al-
though given the size of the Amhara Region and the nature of Ethiopia’s
federal system the regional government could be perceived of as almost
constituting a “central government”). What is notable in this classification
is the failure to develop partnerships with civil society. In bypassing civil
society, goals of popular participation, democratisation and in some re-
spects sustainability may not be achieved as there is little development of
measures to promote downward accountability. Individuals are inherent-
ly weak in presenting demands to the state. Civil society is an essential
component of more genuine participatory processes.

Partially drawing on such concepts, an argument can be made that part-
ner countries have made certain international commitments to human
rights objectives, and that Sida has a due responsibility to ensure that
projects are nested in these higher level commitments, even if this means
pointing out deficiencies in national and local priorities. Sida itself must
be held to account if it fails to take a strong stance in ensuring that its
partners use Swedish aid resources in a manner that conforms to basic
commitments to human rights. This form of partnership (and in some
respects conditionality) is effectively what Globkom suggests, and may
become a key strategy in countries with a lukewarm commitment to pov-
erty alleviation and local empowerment. Older Swedish views of partner-
ship and ownership were essentially relativist. In the past, if Sweden had
made a commitment to partnership with a given country, it was then ex-
pected to keep out of that country’s domestic policy debate. The interna-
tional discourse has moved on to more globalistic and pluralistic perspec-
tives, where different values and trajectories are respected, but where an
active and ongoing engagement in the promotion of more universal val-
ues is no longer seen to be at odds with partnership. The programme in
ANRS/SARDP exemplifies the older form of partnership, as is not sur-




prising given its origin in the “Partnership Africa” discussions of the early
1990s. CARERE/ Seila represents an effort to redefine partnership with-
in the new aid architecture, despite a problematic PRS process. EEOA, as
a bypass project, has essentially sidestepped the issue, and is as such
something of an anomaly in Swedish development cooperation.

Spreading models, lessons and approaches

The principal justification for ADPs historically has been to enhance the
livelihoods of people, especially the poor, living in the mandated areas,
and to do so in ways that have potential for wider replication by relevant
in-country agencies, usually governmental. There are a number of pre-
requisites for this second condition to be achieved:

First, the external agency has to make specific efforts to understand the
procedures of partners, particularly where they impinge on the produc-
tion and potential replication of project “models”. In some cases (such as
EEOA\) these are mainly private sector organisations, but more generally
are governmental — as, for instance, in public administration (public in-
vestment, service delivery, contracting, budgeting and financial manage-
ment, and so on), management of the private sector (contract law, com-
petition law, tendering procedures, regulation, taxation and tax conces-
sions and so on) and the constitutional provisions and their
implementation in respect of local government (the division of responsi-
bilities between central and local government, procedures for financial
allocation and for the raising of local tax revenues, and so on). The same
may be said of civil society, though, as mentioned above, this dimension
of partnership has not featured in the projects under review. Sida must
understand which of these provisions can easily be modified by govern-
ment and which cannot, bearing in mind often hidden policy imperatives
which mean that outsiders commonly overestimate the flexibility that gov-
ernment might have in making changes. For instance, civil service em-
ployment policy in many countries means that it is virtually impossible to
dismiss staff or to “downsize”, or in some cases to privatise certain types
of service provision. An additional related set of factors is the historical
and cultural traditions regarding the role of the state and civil society, in-
cluding deep seated assumptions regarding “proper” hierarchical rela-
tionships within the bureaucracy, and the nature of the “social contract”
that exists between the state and its citizens.

This is not to suggest adopting a relativist stance on these factors. The ob-
jective must be to combine pragmatism and creative flexibility with con-
sistent vision (admittedly a difficult process). External agencies need this
detailed knowledge in order to design ADPs which mirror government
procedures in most respects. The difference is that they will innovate in
certain procedures (i.e., those that government can easily change) in order



to be able to demonstrate at the end of, say, five years, what the benefits
will be of modifying those procedures in one way or another. It is very
easy for the ADP to fall into two types of trap: one is that commonly
found among NGOs in which large volumes of resources are allocated to
a small number of villages to permit levels of participation far in excess of
what government could hope to achieve on a wide scale. The second is to
be driven by the first part of ADPs’ mandates mentioned above — i.e., to
improve the livelihoods of the poor in their designated areas — to such a
degree that all sight is lost of the need to keep service delivery mecha-
nisms at levels of sophistication and cost that government can afford.
Where government service delivery is exceptionally weak, there is some
justification for concentrating on a broad though difficult livelihoods
mandate, and in so doing put replication on the back burner. But even
then, the temptation to design Rolls Royce service delivery mechanisms
should be resisted when government can only afford a moped.

Second, the external agency should ensure not only that the project or
programme is planned carefully along these lines, but also that provision
is planned into projects to allow close engagement with government as the
delivery processes evolve. Interaction with experienced, independent-
minded government staff who have no axe to grind (at least one recently
retired official can often effectively be brought onto project or M&E
teams) is potentially useful at intermediate stages, since they can often
comment on the direction that service delivery design is taking in relation
to its ultimate adoptability by government.

Project experience is highly uneven in these respects. The EEOA is rather
unique in that the different entities initiated through project support be-
come part of the private and public sectors. These include the businesses,
outgrower schemes, the Micro-Bankers Trust, and parts of government.
EEOA has a very clear vision of how “spread” effects should be generated
(Box 6), but both government and the MBT are very short of resources at
present, and the Zambian economy is deteriorating fast. This would make
the rapid spread of project approaches from virtually any project unlikely
at present. Much of the EEOA approach appears in many respects to be
sound, and under more favourable macro-conditions, one might see the
approach spread rapidly. The transition from CARERE to Seila has
placed the methods of the ADP at the heart of government; the main
challenge is probably intra-agency rivalry. Similarly, SARDP is within
government, providing a significant prospect of gradual shift of financial
flows to domestic resources, but the failure of discussions regarding an
exit strategy from project-supported woredas has demonstrated that major
concerns remain.




Box 6. EEOA and Spread in Zambia

Economic expansion implies spread of the effect and this is exemplified in the Programme
Vision, which aims to form a Critical Mass necessary for sustainable economic expansion.
The understanding is that, given de-regulation and liberalisation, a network of viable
businesses should emerge if farmers and entrepreneurs can develop their understanding
and skills and a business approach to farming. If the wider economic environment is right,
this should trigger a process of spread of the effect to wider areas. A problem facing
EEOA in this respect is that while promoting liberalisation policies, the government at the
same time frustrates private sector development through interference, particularly in the
maize economy.

Box 7. Ownership, integration and sustainability in Zambia: a more nuanced view

The EEOA Programme is steered by and owned as a whole by the Ministry of Agriculture
and Cooperatives. The Programme however sits across the public/private sector divide
and operates mainly outside the Ministry structures. EEOA then develops models and
builds capacity in different areas of the private sector (farmers, groups, entrepreneurs,
networks), and to some extent in government. It is this capacity and the networks created
which become owned by and a part of the different parts of the public and private sectors
involved, and which should sustain themselves. The organisational set-up of the Pro-
gramme then dissolves away and its integration into government structures is not an issue.

4.3 Integration and the role of the private sector

Many of the preconditions for successful management of the role of the
private sector have been discussed in earlier sections. They include:

» appropriate conceptualisation of the respective roles of public and
private sector, and adequate commitment and implementation proce-
dures for delivering public goods (which the private sector will not),
and for correcting market failure through enabling and regulatory ac-
tions, and (where market failure is acute) for the public sector to act
temporarily in its place as investor and deliverer of services, possibly
with the introduction of such private sector practices as cost recovery;

 increased efforts to close the gap between rhetoric and reality in gov-
ernment’s treatment of the private sector.

Conditions which have not been discussed earlier include those pertain-
ing to the wider context of macroeconomic and political stability, which
are relevant not just to management of the private sector, but also to eco-
nomic and social development in the round.

The issue of government rhetoric is the most difficult, since it is political-
ly problematic for donors simply to disbelieve government’s stated poli-
cies even when there is considerable evidence that this would be an ap-
propriate assessment. In Cambodia, at least, government commitment to
the free market is sincere, indeed the anarchic logging and virtually un-



constrained flow of antiquities out of the country suggests that greater
regulation would be desirable. Generally, though, the vibrant private sec-
tor has benefited both rural and urban sectors and this is likely to contin-
ue. Ethiopia and Zambia are both historically command economies and
are still run by senior officials who are either emotionally attached to cen-
tralised economic planning or are unaware of the impact that their poli-
cies and procedures (which are generally rooted in past assumptions
about the roles of the state and private sector) are having on the climate
for private investment. Statements concerning the private sector are rare-
ly translated into action on the ground, and sometimes appear to be
donor-driven. Government actions often undermine market liberalisa-
tion, as is shown all too clearly by unrepaid Zambian fertiliser loans and
by the incapacity of the Ethiopian public sector to influence grain mar-
kets or stimulate diversification (Boxes 8 and 9).

Box 8. Ethiopia: public sector inadequacies in grain market intervention and support for
diversification

During the planning of the support programme in ANRS, concerns were repeatedly raised
regarding the costs and benefits of intensified crop production in surplus areas. Today a
failure by Ethiopian Grain Trading Enterprise to intervene and stabilise grain prices,
together with input supply credit repayment obligations just after harvest, have flooded
the grain market seasonally, decreased prices and severely weakened farmers’ incentives
for intensified production. Envisaged strategies to support the private sector by
promoting small scale processing i.e. expanding the market, or design of a credit
programme using the crop as a collateral, have never materialised.

Box 9. Ethiopia: apparent paradoxes in patterns of growth and distribution

East Gojjam is reputed to be one of Ethiopia’s bread baskets, yet the zone's agricultural
surplus is marketed and processed elsewhere, impoverishing Debre Markos, its chief
urban centre. On the other hand in South Wollo, Dessie and Kombolcha are located in the
middle of one of the most vulnerable and food deficit zones in the Region. Nonetheless,
the towns are enjoying considerable investment and growth. This paradox deserves
further research, as it could indicate clues regarding incentives for local investment.

Whereas the EEOA does its best to avoid direct reliance on government
authorities who are unsympathetic to programme goals, SARDP makes
exclusive use of state structures to reach potential entrepreneurs. Despite
the clear dedication of some key actors in this process, the ignorance and
lack of interest in market mechanisms among many key programme
stakeholders, combined with an underlying distrust of strong commercial
actors, has restricted these components to little more than tokenism.
There may, in principle, be a potential to use positive examples of private
sector development in the programme to inform and encourage support
for reform at higher levels. The poor performance of these components



on the ground, however, and the lack of vision regarding alternative ap-
proaches for private sector support make it unlikely that such illustrations
can be found.

The disjuncture between rhetoric and practice regarding private sector
policy is symptomatic of a failure to perceive the multidimensional na-
ture of poverty, and the potential measures by which poverty could be
reduced by addressing the poor as consumers and labourers. Employ-
ment opportunities and more reliable access to foodstuffs are primarily
served by a strong private sector. Nonetheless, a widespread belief still
seems to prevail within bureaucracies in both Sweden and partner coun-
tries that the poor are producers, and that poverty alleviation must pri-
marily be addressed through improving own-account agricultural pro-
duction. Even other development cooperation actors (such as consultants
and NGQOs) are prone to reify own-account production to the neglect of
labouring opportunities, and so fall into this “yeoman farmer fallacy”. In
reality, the long-term trend in practically all countries is for people to
leave the land, and, given the opportunity, many of the poor in the three
countries observed would undoubtedly do so. This places a premium on
approaches which are conscious of this dynamic, and of the need to offer
employment opportunities and improved consumption prospects as well
as enhanced own-account production opportunities if the needs of the
poor are to be met (see also Appendix 4).

Again, ADPs are not vehicles to directly steer macro-economic policy for-
mation, but they can provide vivid illustrations of the gaps between poli-
cies and practice, including the distortions that the yeoman farmer fallacy
creates. They must engage with local actors to break down narrow con-
ceptions of the nature of poverty, but they can also provide a basis for
driving these discussions on other levels.

Photo: Karin
Ralsgérd




Box 10. Stimulating the private sector in Zambia

Specific roles for ADPs in relation to support for the private sector will vary by context.
The EEOA in Zambia is committed to stimulating the private sector and works through six
closely-linked components:

« facilitation: an 8-step iterative process of dialogue, discussion and learning with local
communities;

= support to rural infrastructure to facilitate increased production;
 business and management training;

« financial services for economic expansion;

« business promotion and marketing;

» support and networking in relation to agricultural advisory services.

A key focus of the EEOA in Zambia is to make free market systems work, given de-
regulation and liberalisation. Recognising that providing a favourable environment on its
own may not be enough, EEOA aims to bridge the understanding and confidence gap to
stimulate the private sector into action. This is not something which governments are
generally good at and the EEOA has been set up as an organisation under and linked to
but effectively outside the Ministry of Agriculture and Cooperatives.

Further, in relation to the private sector, there are strong arguments for
ADPs to:

Support (at least initially) market information services. Without objec-
tive information on markets, small producers are constantly open to
exploitation by traders.

Engage with market actors in ways that encourage competition. In a
well-functioning market, it would be improper for an ADP to favour
one set of market actors over others; but where markets are weak, and
are dominated by a particular group of traders, it is perfectly legiti-
mate for an ADP to disseminate information on market prospects to
other groups of (potentially competing) traders.

Inform government as strongly as possible of the gains achieved
through the project by supporting the development of small-scale pri-
vate enterprise within markets where many of the necessary enabling
conditions have been put in place. This may be done effectively
through collaboration between an ADP and lobbying organisations
such as NGOs or chambers of commerce, which would take on much
of the interaction with government, using ADP experience, as evi-
dence.




4.4 ADP linkages with wider processes,
especially PRSPS

Have ADPs interacted with policy formation at central levels, and, if not,
can they do so in the future? This question needs to be addressed at two
levels: first in relation to financial and technical support provided to local-
level investment planning and service delivery; second, in relation to Pov-
erty Reduction Strategy processes.

In relation to sectoral and budgetary support

In Cambodia, the project has made a conscious effort to develop participa-
tory consultations, local planning mechanisms, and systems for making in-
vestments and delivering services in response to local demands in ways
compatible with broad trends in the government’s management of the pub-
lic administration and of democratisation. The only significant problem
with this has been an unequal involvement of different sections of the ad-
ministration, especially at ministry level and thus a certain competitiveness
for resources. In some ways, this too has its virtues, since it illustrates the
cost-effectiveness of bypassing a number of levels of the bureaucratic hier-
archy.

By contrast, donors in Ethiopia are faced with a gap between the rhetoric
of government in respect of democratisation and administrative reform,
on the one hand, and its centralised practice on the other. This has made it
difficult for Sida to identify the most appropriate patterns of investment
planning or service delivery for the ANRS/SARDP. The “shopping list”
nature of SARDP 11 seems to reflect a form of budgetary support that is
not related to government reform regarding decentralisation or economic
liberalisation. In lieu of attention to broader goals, the mere transfer of
budgetary resources to the woredas has become a central focus, and the
ability of local authorities to accept and spend resources has become an
end in itself®. Although the self-confidence of local authorities in dealing
with donor funding is in some respects a laudable achievement (in light of
past trends in Ethiopia), spending money can hardly be perceived as an
appropriate goal independent of the impact of this disbursement. SARDP
would do well to learn from Cambodia in terms of village-level planning
being mediated at the Commune level, where effective plans for local pub-
lic goods can be made.

In relation to PRSPs: in 42 highly-indebted poor countries (HIPC) world-
wide, Poverty Reduction Strategy Papers are in various stages of prepara-
tion. In Ethiopia, an Interim (provisional) PRSP was first drafted in No-
vember 2000, with plans announced by government in August 2001 for a

® Indeed, a curious aspect of some evaluative documents is their positive assessment of the capacity of
institutions to receive untied grants and then spend them.



nationwide consultation, leading to a final version by mid-2002. In Zam-
bia, the first draft of a PRSP was completed in early 2002, but has so far
been little discussed. In Cambodia, an I-PRSP prepared by the Ministry
of Economics and Finance with support of the World Bank was passed to
the Council of Ministers in October 2000. The Ministry of Planning
then drew on some of this in its preparation of its second Socio-Econo-
mic Development Plan with the support of the Asian Development Bank.
The intention is that this should lead to the preparation of a full PRSP,
though the apparent unwillingness of the two major development banks
so far to provide inputs on anything other than separate phases of the
work does not augur well for a coherent final document with a broad con-
stituency of ownership. Links between the projects and the PRS processes
have in all cases been weak, though in the Cambodia case, donor repre-
sentatives (including Sida) have been present at frequent meetings to con-
tribute to the PRSP and assess its progress.

It is perhaps too early to expect strong inputs from the projects into
PRSPs. In most cases, PRSPs are at something of a “wish list” phase, and
have not had to face the hard reality of prioritising — certainly none have
yet had to identify the types of implementation process best suited to the
priorities selected (or, indeed, whether thinking should proceed the other
way round — i.e. how implementation possibilities and constraints should
influence the prioritisation of activities).

In principle, well-managed ADPs designed in ways largely consistent with
government’s own procedures, and compatible with realisable visions of
democratisation and administrative reform, have much to offer the PRS
processes®. They can:

» suggest to government how different ways of defining poverty and
identifying (segregating) different categories of the poor work in prac-
tice in terms of the feasibility, design and impact of different kinds of
intervention;

e suggest how different forms of participatory needs assessment and
community-based planning of public investments should influence
the focus and impact of investments and the relevance and quality of
services delivered;

¢ suggest how local government and central ministries or departments
might work best together to achieve investments which are relevant to
the local nature of poverty, and also consistent with national policy
objectives;

10 The EEOA is somewhat distinct in this regard: it aims to integrate largely into private (and some public)
sector entities. It offers lessons in its own right, and in relation to how government might deal better with
the private sector, but is not intended to generate wider lessons for government interventions in relation to
poverty reduction.




suggest, by drawing on their own essentially integrative nature, how
actions within the mandates of different government departments
can be prioritised and sequenced,

suggest how and how well different forms of delivery mechanism
work at local level in relation to different categories of the poor, and
different types of investment or service provision;

suggest how these might be monitored or evaluated in relation to
process, outputs and impact, where relevant and feasible, using partic-
ipatory modes of M&E?;

provide a platform for engaging with civil society based on real exam-
ples of alternative futures for the poor, and in so doing avoid the un-
constructive polemics regarding abstract development models that
sometimes dominate these discussions.

Current reviews (ODI, 2001) suggest that PRSPs are weak in a number
of areas, including:

the analysis of poverty, as its non-income components are typically ig-
nored in the preparation of PRSPs;

indications of how sector-specific matters will be incorporated into an
overall poverty reduction strategy;

the incorporation of cross-cutting themes into PRSPs, such as gender
or environment;

weaknesses in prioritisation and sequencing of public investments;
inadequate consideration of budgetary procedures;

inadequate consideration of possible capacity constraints and how
these might be addressed;

inadequate specification of how progress will be monitored or evalu-
ated.

Finally, on a general note, integration of ADPs into wider processes, such
as PRSPs, is unlikely to happen unless concrete measures are taken. Ar-
guments made above for deliberate efforts towards integration into gov-
ernment procedures are even stronger in the case of PRSPs. Studies of a
sample of I-PRSPs and PRSPs in preparation led by Booth et al. (2000)
suggest that there is a substantive gap between public investment and
service delivery priorities in PRSPs and hard evidence of how these are
to be implemented in ways which are not prone to the types of shortcom-
ing evident in the past, including lite capture and corruption. OIld ap-

U Participatory M&E and accountability are discussed in more detail in sections 6.3.2 and 6.3.3 of
Appendix 5.



proaches are repackaged without addressing their inherent faults. More
specifically, the I-PRSPs in the three countries under review have low lev-
els of national ownership and are, despite their titles, more oriented to
macro-economic strategies towards growth than to understanding the
specifics of poverty alleviation.

Well-managed ADPs have direct experience of designing and imple-
menting investments and services in response to community priorities,
and should be in a strong position to demonstrate what will work and
what will not. This knowledge and experience are potentially of great
value to PRS processes, but are unlikely to be utilised in these processes
unless at least two conditions are in place: one is that staff directly in-
volved in the projects (including consultants) must make an effort to liase
with those in government and donor offices (including Sida and the
Swedish Embassy) who are engaged in the formulation and management
of PRS processes; the second is that there must be firm evidence in sup-
port of the arguments that projects can make — anecdotal evidence is un-
likely to command more than a brief hearing. This evidence must be
based on a strong baseline!? and an M&E system generating credible
analyses. EEOA, for example, has damaged its credibility by making un-
realistic claims for increased incomes over project life, claims that do not
stand up to detailed economic analyses.

4.5 Sustainability

Sustainability can be considered along various axes. Only the more im-
portant of these are discussed here. These include:

« Institutional: are the organisations or institutions created or supported
by the project (such as local level planning or resource allocation com-
mittees), and the procedures they use likely to continue beyond the life
of the project?

« Economic: will the current activities being promoted through the
project continue contributing to livelihoods (not only in terms of in-
come, but also stability of income and reduction of risk)?

« Environmental: have procedures, institutions and ways of thinking been
put in place which offer greater environmental safeguards (such as
conservation of soil, water and biodiversity) than in the past?

Considering the three individual projects against these criteria:

2 ]t is recognised that baselines are difficult to construct and in themselves involve major attribution
problems. Streamlined techniques for constructing baselines have been developed and merit consideration
in this context. They are discussed in the “Evaluability” Report (Rudquist et al., 2000:32).




¢ The ANRS/SARDP is largely integrated into existing local institu-
tional structures, with the creation of only a limited number of new
institutions, such as the Programme Coordination Committee, the
Programme Coordination Unit and the Woreda Development Coordi-
nation Committee. As the externally-financed Woreda Development
Fund (WDF) is phased out, the rationale for the WDCC will disap-
pear and there is no reason for it to be sustained. There appears to be
no consistent planning for phasing out the WDF — earlier discussions
of the issue are not mentioned in current documents. In other words,
there is no clear “exit” strategy. The indications are that the participa-
tory planning procedures and modalities of funding woredas, devel-
oped by the project, could be maintained by government. Certainly,
many of the skills acquired by woreda-level officials in participatory
planning are likely to be sustained, though there remains scope for the
project to deepen these beyond the currently predominant level of
consultative participation. The economic investment activities intro-
duced by the project are of dubious sustainability, especially in rela-
tion to farming practices, and the continuing inability to harmonise
what the state has to offer with what farmers want and can benefit
from remains one of SARDP’s greatest lacunae. The project cannot
lay claim to having set up the procedures for long-term economic sus-
tainability until the practice (as distinct from the rhetoric) of govern-
ment welcomes and supports competitive private sector activity in in-
put supply, processing and marketing.!* Government itself must also
turn away from static approaches to farming systems development
and instead be more prepared to listen, sensitively interpret, and re-
spond to what local people require. For many of the same reasons, it is
difficult to be confident that environmentally sustainable methodolo-
gies have been established. Soil and water conservation, and biodiver-
sity management are just two of the dimensions of the local agro-
ecology that require closer attention if environmental conditions are
to be improved. Investment by farmers in land management practice
is closely related to perceptions of security of tenure, and trust be-
tween farmers and government on this issue is presently low. In the
past, soil and water conservation efforts, while technically sound,
failed to achieve sustainability due to an inability to consider how
these investments could become anchored in the livelihood strategies
of small farmers and the destitute who have traditionally provided
much of the labour for these schemes through food for work schemes.
There is little indication that the current programme has addressed
these deficiencies.

18 Even then, the disturbing demographic and food security trajectories in the project area raise questions
about the ability of projects such as this to reverse current trends.



CARERE/Seila has helped to create new, participatory local invest-
ment planning bodies at a time of institutional fluidity in Cambodia,
and these are being replicated by government, through its commit-
ments to introduce the model nation-wide. The fact that government
is committed to taking over and expanding the project, opens the way
for “markers” to be agreed that would permit donor support to be
scaled down or switched into different activities, but any discussion of
exit strategies has not so far been reflected in project documentation.
Further, some anomalies require urgent attention if the “scaling-up”
potential of CARERE/Seila is to be fully realised. One of these is
more substantive inclusion of certain central government ministries
(such as Rural Development). Another is the need for improved coor-
dination among donors themselves: CARERE/Seila has grown from
a Sida-supported initiative to a multi-donor consortium. But some key
actors, such as the Asian Development Bank, remain outside this con-
sortium. Effort must be made to reconcile these different organisations
and approaches in order to avoid sending confusing signals, which
could undermine the institutional sustainability of the approach, to
government. At a different level, it remains unclear what impact the
spread of party politics into villages will have on the viability of repre-
sentative institutions created by the project, but this question is generic
to countries in similar transition, and not specific to Cambodia. In
economic terms, many of the processes appear to be in place in the
northwest to allow vibrant growth, though it is difficult to apportion
the credit for these between the project, on the one hand, and wider
forces such as the dynamism of the neighbouring Thai economy, on
the other. In environmental terms, there are major concerns in the
northwest that uncontrolled logging (inside and beyond the project
boundaries) has contributed to a host of soil and water conservation
problems, including an increase in uncontrolled flooding. Although
this problem goes beyond project boundaries (reaching up even into
Laos), not enough is yet being done within the project to reverse nega-
tive environmental trends. In the northeast (Ratanakiri), regulations
are in place to control logging, but the reality is that roads constructed
by the project open up the area and make such regulations doubly dif-
ficult to enforce. The fact that much of this unregulated gain is made
by people non-indigenous to the area raises further questions of equi-
ty, as well as fundamental questions over the appropriateness of devel-
opment trajectories. For instance, investment in the area has been
premised largely on the assumption that tribal people wish to adopt
western-style development models. Yet, given the low awareness
among people of the disadvantages as well as the advantages of such
models, it is extremely difficult to identify what might be the most ap-
propriate of the range of options. The project may also not be




equipped to manage expectations accordingly, avoiding the extremes
of rapid opening up to full-blown westernisation on the one hand, and
autarky, involution and biological determinism on the other. Certainly,
many of the project staff are sensitive to these dilemmas; the difficulty
lies in achieving the right balances and safeguards in implementation
and action.

EEOA builds capacity in a non-institutionalised “critical mass” of
farmers and entrepreneurs, and has supported institutional develop-
ment of the MBT. There is a need to ensure sustainability of capacity
built in the MAC, and of physical infrastructure. Whether initiatives
under the EEOA will be economically sustainable will depend essen-
tially on the continued sustainability of private sector development
more generally. As in Ethiopia, the potential problems of institutional
sustainability, of which there are many, are rooted in the wider behav-
iour of government. The absence of clear and consistent action (as
distinct from rhetoric, though even this is ambivalent) on the part of
government in support of private sector development is a major con-
cern, and is likely to impact on the economic sustainability of lines of
investment being opened up by participants in the project. If these
fail, then the project model is unlikely to survive institutionally. Given
the size of the country, its low population density (averaging one
household per square kilometre), the restricted spread of environmen-
tally negative trends, and the small scale of initiatives taken under the
project, it is clear that the project is unlikely to have environmentally
negative effects. Indeed, some of the prospects it offers of crop diversi-
fication away from maize may enhance environmental sustainability.

On the issues raised by questions of sustainability;

Major questions have to be treated more in the context of the institu-
tional models being developed by the project than in that of the im-
mediate benefits brought by the project to intended “beneficiaries”.
The relevance and potential adoptability by government of the insti-
tutions and procedures developed by the project should be given
greater weight in project decision-making. It is in these that its long-
term prospects for institutional and economic sustainability are root-
ed. With regard to sustainability, service provision should thus be seen
primarily as a vehicle for capacity building, as clearly demonstrated in
the EEOA.

Assumptions that projects can generate sufficient levels of investment
and service provision to result in “take off” in the districts being sup-
ported deserve critical review, along with related assumptions that
such take off will inspire spread to other areas. The implicit assump-
tions of take off potential in both institutional capacity and economic
growth in many ADPs (as in IRDPs in the past) have been grossly op-



timistic. This is of course particularly important where projects are
undergoing rapid scaling up, as in SARDP and CARERE/Seila,
where the original spatial characteristics of ADPs are no longer
present.

Environmental sustainability also depends to some degree on the ap-
propriateness of institutions and processes, but also on the character
of immediate investments and actions made by the project. Environ-
mental degradation is often the result of illegal extractive practices
and may involve trans-boundary issues, so analyses of high-level gov-
ernment and regional practice as well as links to reforming forces are
essential for effective sustainability and to clarify the line between a
governmental focus on public goods and the need for greater regula-
tory capacities.

Although not generally recognised by project documents, another is-
sue related to sustainability concerns gender. Project design parame-
ters often require (or recommend) certain levels of involvement of
women in decision-making processes or prescribe gender balances, in
line with the principles of donor agencies. However, few governments
have such quota-based policies, and levels of involvement of women
may slip after funding ceases. Promotion of gender equity must be
based on an analysis of how these norms may eventually be anchored
in the civil service, civil society and even the political structure. Provi-
sion of gender awareness training without more profound attention to
how behaviour must be influenced within the organisations in ques-
tion will not create sustainable impact.

To monitor sustainability requires more rigorous baseline studies than
have been conducted hitherto. The methodology for environmental
baselines and impact assessments is well-developed. However, there is
no agreed methodology for assessing institutional sustainability and
some basic intellectual work is required here in order to develop
frameworks which can then be adapted to local settings.

Closer attention is required to exit strategies: ideally, a donor leaving
one area (regardless of whether it is moving on to another) will wish to
hand over procedures and institutions gradually, ensuring that ade-
quate capacity has been built prior to handover, and setting up longer
term systems for monitoring how procedures and institutions are
used, how they perform and how they are replicated elsewhere. This
may seem to be an altruism, but the examples reviewed (with the ex-
ception of EEOA, which limits involvement in a Facilitation Area to 3
years, and in a District to 6 years) suggest that this issue is either ig-
nored or relegated to wildly optimistic assumptions about the capacity
of partner institutions.




Conventional criteria of sustainability ask, for instance, whether levels of
financial input provided through donor engagement can be sustained
over the long term. The general pattern in ADPs (and many other aid
flows) is for levels of funding to fall once donors withdraw, and a drastic
reduction can lead to the collapse of mechanisms put in place. However,
in some respects, financial flows are a secondary issue: how far they are
sustained depends in some degree on the appropriateness of the “model”
being developed with donor support. The phases of developing and test-
ing models inevitably require more funding than will be required for their
long-term operation and maintenance. The service delivery and invest-
ment planning procedures that ADPs “pilot” need to be assessed based on
explicit analysis of how they will eventually function at lower levels of
funding, and how they will be able to attract adequate funding for the
long term from combinations of locally raised taxes, recognised “claims”
on higher levels of government, user fees, etc. This takes us back to the
primary considerations of institutional design and sustainability raised
above.

Sustainability of the types discussed here remains a difficult criterion to
apply since no local project can develop more than reasonable safeguards
against external political, climatic and economic shocks, and the Horn of
Africa and SE Asia are no stranger to these. Risk analysis deserves far
more attention than at present in order to understand and adapt to
changing conditions. This flexibility is needed as all levels, from project
design to the choice of technological options that are offered to farmers.
Perhaps a more appropriate definition of sustainability is that offered by
Amartya Sen (1999), who emphasises that people’s capacity to make
choices in line with their livelihood preferences, and the enabling condi-
tions underpinning this capacity, need to be sustainable. This avoids the
difficulty inherent in conventional approaches of suggesting that a partic-
ular livelihood activity must be sustainable (when all are aware that liveli-
hood portfolios are managed in response to changing circumstances), or
of suggesting that a particular resource (e.g. farmland or forest) must be
sustainable, when, outside of conservation areas and beyond specific reg-
ulatory provisions, all resources are subject to the kinds of trade-off gen-
erated by, for instance, market forces.

In other words, the fundamental question is whether the foundations are
in place for future economic well-being, and whether procedures have
been putin place to allow local people to make future choices appropriate
to their livelihoods, and to allow goods and services to be supplied to meet
these (e.g. whether markets have been strengthened). In the case of public
goods, this refers to whether the public sector has developed the capacity
to look beyond the project models to address changing demands and a
dynamic vulnerability context.



Chapter 5

What Future for Area Projects?
e

5.1 General

The overall conclusions of the study are:

 that a potentially powerful new role for ADPs is emerging, namely that
of informing national level planners and donor consortia on feasible,
equitable and efficient ways of prioritising and implementing poverty-
focused public investment and service delivery at local level. This role
also embraces the capacity of ADPs to identify what is currently miss-
ing but needs to be in place if productive systems are to work adequate-
ly after deregulation, decentralisation and other reform efforts. In this
way, they are in some sense “hands on” action research projects that
could have the potential of providing an empirical reality check on the
assumptions that underpin changing approaches to rural development;

» that the existing mandate of ADPs makes them almost uniquely-
placed to exert this influence, but;

« that this role has been exploited only to a very limited degree by ADPs
hitherto;

« that this potential role will expand as an increasing portion of donor
support is directed for the medium/long-term into nationally-coordi-
nated poverty reduction efforts, including PRSPs and budgetary sup-
port, and that coordinated donor efforts in these directions will en-
courage government to take on board the lessons generated by ADPs;

« that, to fulfil this role, ADPs need to take on a limited number of new
activities, but the main requirement is to strengthen their ability to ful-
fil existing roles more effectively, so that praxis-based evidence offered
to national processes is comprehensive and persuasive.

Expanding on these conclusions:

5.2 ADPs’ emerging role and prospects for greater
integration into the new aid architecture

There is a growing trend for developing countries to set out what their
policies towards poverty reduction are, and how they are to be imple-



mented. PRS Papers are one current manifestation of this wider process.
They are an integral part of a move led by the Washington-based institu-
tions to convert international debt into development assistance for some
42 Highly Indebted Poor Countries (HIPCs). The underlying principle is
that this conversion will be agreed only if underpinned by a rational and
feasible national statement on how the funds are to be used for poverty
reduction. In parallel, there is much discussion among donors of switch-
ing large parts of their development assistance out of projects and pro-
grammes and into budgetary support. Part of the rationale for this is
based on a concept of partnership, which sees a need for governments to
take a clear lead in setting out their own priorities for economic growth
and poverty reduction, and for donors to offer coordinated support to
these priorities. Other elements of donor rationale are more self-serving,
namely that the administrative costs of transferring large sums to nation-
al budgets are expected to be lower than those of managing a number of
distinct projects or programmes. This is not the place for a detailed cri-
tique of these trends, but several points should be made:

e The more perceptive donors appreciate that very few countries are
yet ready for full budgetary support: necessary safeguards include im-
proved methods of financial tracking and accounting, and improved
output- and impact-based monitoring and evaluation systems. In
most countries, considerable work will be needed to put these prereg-
uisites in place, and to create other desirable conditions, such as a
clear and rational perception of government and private sector roles
and adequate enabling conditions for the private sector to function
efficiently. In many countries it will take time — in the range of 5-10
years — to put these conditions in place.

« Although PRS Papers have been produced in practically all eligible
countries, at least in preliminary form, in many cases they are little
more than “wish lists” with very little detail of proposed mechanisms
for prioritisation, sequencing or implementation. In some cases, espe-
cially where international agencies have had a strong influence in
drafting the papers, there is serious doubt over the national commit-
ment to the PRS process. More fundamentally, in several countries,
there remains a lack of commitment among important political con-
stituencies to using the objective of poverty reduction as a guiding
principle for public investment and service delivery.

¢ These new trends, especially towards budgetary support, are a high-
risk strategy for donors, given the potentially enormous scope they
create for fungibility, mismanagement and corruption. Nevertheless,
they appear set to continue, and their mirror-image in many donor
countries has been a de-prioritisation of projects and programmes,
including ADPs. This trend should be resisted for two reasons: first,



PRSPs and budgetary support require much detailed information on
workable ways of prioritising and implementing poverty-focused in-
terventions at local level, and projects (especially ADPs) are in a strong
position to provide such support; second, there is a precautionary mo-
tive: if PRSPs and budgetary support do eventually face a major crisis
(such as might be caused by negative reviews across several countries,
or major misappropriation of funds even in a single country that
might cause parliamentary questions to be asked in one or more do-
nor countries), then it will be advantageous for donors to be able to
demonstrate in all sincerity that they are still working in a project or
programme mode on practical questions of prioritisation and delivery
at local level.

There is very little evidence that lessons from ADPs are currently being
fed systematically into national level poverty-reduction plans and process-
es, including PRSPs. This is partly attributable to the relatively recent
publication of PRSPs in the countries reviewed. Nevertheless, even where
ADPs have been well-managed and have substantive lessons to offer (as in
Cambodia), the evidence is of an indirect rather than a direct interaction
with PRSPs. For instance, the Government of Cambodia’s decision to
implement the CARERE/Seila model in all other provinces will un-
doubtedly be reflected eventually in the PRSP, and more specific lessons
on approaches to prioritisation and implementation of public investment
and service delivery might also eventually be incorporated. The donors
supporting CARERE/Seila are also represented in the PRSP process, yet
there is limited awareness of the PRS process among project staff. They
have no compelling sense that they should be informing either their own
colleagues who are involved with PRSP formulation or those of govern-
ment or relevant development banks in the types of lessons learned and
their potential incorporation into the PRSP.

The following sections discuss how the design and management of ADPs
might be modified to allow them to perform more effectively within exist-
ing mandates, but also to extend their mandate to inform national-level
poverty reduction plans and processes more fully. In reality, the design
characteristics and current status of ADPs differ, as do those of PRSPs.
There is a pressing need for a brief study in each of the countries in which
ADPs are located of the particular strengths and weaknesses of their re-
spective PRSPs, which would produce recommendations on what aspects
of the PRSP the ADP should attempt to influence, and by what mecha-
nisms. Until such a country-by-country study is conducted, the sugges-
tions below will remain at a somewhat generic level.




5.3 Retooling ADPs

Existing ADPs

The most pressing requirements for existing ADPs to do a better job with-
in their traditional, area-focused mandates, and within the new possibili-
ties of informing and influencing national-level poverty reduction plans
and processes are:

Drawing on the brief studies outlined above, to familiarise themselves
with their respective PRSPs and begin to identify areas of weakness
which ADP experience can inform.

To examine their findings in these areas and present them in a suitable
form to those departments of government and donor consortia con-
cerned with PRSPs and other reform and restructuring efforts.

Within the framework of current overall agreements governing the
ADP, to re-examine a number of components of the ADP with a view
to amending them so that performance can be enhanced in both tra-
ditional mandates and in relation to new possibilities for institutional
change. Evidence from the three ADPs reviewed suggest that these
would include strengthened procedures for:

— segmenting target populations by criteria such as age, gender, class,
ethnicity and location;

— genuinely mainstreaming certain criteria (such as gender and risk
analysis) into all project actions;

— introducing appropriate elements of new conceptualisations of
poverty contained in, for instance, Sustainable Livelihoods and
Rights-Based Approaches, and testing whether and how projects
have helped in, for instance, improving access by different catego-
ries of the poor to assets and entitlements, in enhancing aspect of
livelihoods such as voice, and in reducing risk and uncertainty;

— testing different participatory procedures and institutional
arrangements in relation to the public administration, local gov-
ernment, private sector and civil society institutions, and under-
standing how they perform in relation to the prioritisation of pub-
lic investment and service delivery, and the implementing arrange-
ments for these!;

— understanding how such procedures and arrangements can be for-
malised in ways that help government to think through its own

1 Approaches and techniques such as participatory auditing, participatory budgeting and performance
auditing of public expenditure are discussed in sections 6.3.2 and 6.3.3 of Appendix 5.



policies regarding reform of the public administration and/or of
local government, or to strengthen the government’s existing
moves in this direction;

— as an adjunct to the above, to help in strengthening national/lo-
cal interactions in, for instance, the planning of larger province-
level investments which may go beyond project boundaries

— testing different types of social protection and growth-focused in-
itiatives, and especially the ways of modifying orthodox growth
initiatives to suit local conditions and to combine elements of
social protection into these;

— experimenting with different roles for private sector activity and
liaising with government to engender perceptions of an appropri-
ate balance between public and private roles, to encourage gov-
ernment to do its job better in public roles, and to encourage
measures to provide an appropriate enabling and regulatory envi-
ronment for the private sector;

— understanding the implications of different types of sequencing
of investment or service provision priorities, identifying especially
how different sequences might bear on the prospects for access by
different categories of the poor to project benefits, or prevention
of capture of such benefits by élites;

— re-examining approaches to service delivery to ensure that they
are not so sophisticated as to be beyond the means of government
in any attempted scaling-up;

— monitoring and evaluating project performance in relation to
economic, social, institutional and environmental processes, and
assessing the sustainability of project actions in these dimensions;

— the promotion of cross-learning among different components of
the same ADP, and between similar ADPs elsewhere in the same
country, or even between countries, engaging senior government
staff wherever appropriate.

There are two additional possibilities arching over all of the above:
one is to improve mechanisms for learning, reflection and course
correction, undertaking these more thoroughly and more frequently,
and in collaboration with staff from the main government de-
partments concerned with PRSPs. The second is to improve mecha-
nisms for disseminating interim findings from the ADPs in relation
to all of the above. Dissemination mechanisms were found to be
weak at all locations, and could be improved in simple ways such as
the production of a monthly or quarterly news sheet in local lan-




guages, radio programmes, e-mail summaries and video CDs and
DVDs®.

Even if it does prove possible to introduce many of the above improve-
ments, existing ADPs will face a credibility problem in trying to present
lessons to government and donor consortia, since ADPs generally are not
underpinned by strong baseline studies and so have no convincing way of
quantifying change and attributing observed change to project interven-
tions (see also Rudgvist, 2002, on this). Elements may be captured by ret-
rospective surveys, where before/after comparisons are impossible, but
the fact remains that comparisons against good baseline surveys are the
only incontrovertible way of demonstrating impact, and these can only
be introduced for future projects. Moreover, governments have a very
poor commitment to such studies, preferring the low-cost route of as-
sumptions (which are often unconsciously underpinned by élite and even
ethnic prejudice). Donors will therefore probably have to commission
these studies directly.

5.4 The next generation of ADPs

In addition to the above points, other more fundamental improvements
may need to be incorporated into the design of new ADPs if they are to
become substantial components of new forms of development coopera-
tion. These include:

« explicit efforts to ensure lessons from comparable ADPs are used in
the preparation of new ones;

« the careful design and implementation of detailed baseline studies, to-
gether with a rigorous strategy to utilise these studies in M&E so as to
support learning within and beyond the ADP itself;

 insistence that project proposals should contain adequate gender and
risk analyses and segmentation of the poor, a description of how
project benefits are expected to reach different categories of the poor,
and cost-benefit analysis in relation to the expected outputs and im-
pacts of the project;

« consideration of demography, as well as the ethnic, socio-economic
and agro-ecological diversity of areas in which the projects might be
located, so that project boundaries can be drawn to encompass rea-
sonably homogeneous areas,;

15 This may sound optimistic and would be so for Ethiopia. However, it is the case that provincial offices
of Seila are as up-to-date in the dissemination of digital information as, for example, ODI or Sida.



careful pre-studies in the selected locations to identify broad “possible
futures, including those especially of ethnic minorities, so as to miti-
gate potential tensions at an early stage between their development
perspectives and the views of ethnic majorities;

explicit measures to ensure that the experience of the ADPs in explor-
ing these *“possible futures is shared with all levels of government, the
private sector and civil society, thereby using the ADP to help in open-
ing national policy debates;

furthermore, a broad application of the principles of “do no harm”
and assessment of potential impact on conflict to ensure that resource
flows do not aggravate local or regional tensions;

careful negotiation with government to:

— identify current procedures, regulations, and arrangements for
prioritisation and implementation, and identify which of these are
easily changed, so that projects can be designed in ways which
stretch the boundaries of existing practice to some degree, but not
in ways which are beyond the implementation capability of gov-
ernment;

— identify government practice and future agendas in relation to
strengthening and decentralisation of the public administration
and of local government, so that projects can be designed in ways
which will feed into these plans and processes;

— understand how and how highly government places poverty re-
duction on the overall policy agenda, and to insist on clarity (and
perhaps improvement) regarding poverty commitments as a con-
dition for proceeding with the signature of a project agreement,
i.e., ensuring that PRSPs are implemented and not bypassed, and
that commitments to basic human rights are respected;

— understand government’s current perception of public/private/
civil society roles and seek clarification or improvement of these
prior to signature of a project agreement;

— understand the wider processes of government, including taxation
and land reform, so that efforts can be made to influence these in
appropriate directions prior to signature of a project agreement,
and/or the implications of these for project design can be drawn
out and acted upon.

“conditions” are mentioned at several points above, but these need
not be implemented in practice as starkly as presented here. For in-
stance, cross-visits to other countries and projects for senior officials
and politicians may well be an appropriate way of broadening per-




spectives on poverty and on public/private roles and so leading to a
willingness to revise policies in ways that would allow a better operat-
ing environment for the project. In most cases this may primarily
mean steadfastly raising the attention of government staff to their
own government’s stated policies and commitments and their practi-
cal implications in programming. However, what is also worth empha-
sising is that much of the above presumes levels of seriousness and
openness which are not always present in government. This under-
lines the complementarity among discussions on the nature of future
partnerships, the types of poverty-focused initiative being taken at
high levels, the questions they raise for local-level implementation, the
types of answer that ADPs can provide to these questions, and, finally,
the ways in which findings from ADPs can themselves prompt govern-
ments into new action.

These ideas focus on relations between Sweden and host governments. In
addition, given the weak state of the private sector in many countries,
some specific effort (either within existing ADP frames, or in some special
effort such as EEOA) might be warranted to identify how the private sec-
tor might be better supported through capacity building, the develop-
ment of trade associations, the development of facilities for finance, or
laboratories for certification and testing of agricultural products. All of
these can be done independently of government if the enabling environ-
ment for private sector development is broadly in place.

5.5 Issues for Sida Head Office

Almost all of the above points relate to necessary actions at country level,
though some may touch on overall Sida policy (for instance where there is
to be an insistence on stronger baseline studies in the preparation of all
new projects, and on higher standards of project preparation). There is
one other issue of primary importance, which requires action at Sida
head office level. This concerns institutional learning within Sida, and
how it might best be improved. One evident constraint to institutional
learning is that of frequent turnover of headquarters staff responsible for
each ADP, and the consequent loss of institutional memory that this im-
plies. There would be some safeguard against such loss if project docu-
mentation at head office level were complete, and easily accessible. Trans-
parency would be improved if all project reports were required to be pre-
sented in a standard electronic format and carry an executive summary.
The electronic archiving of all project documentation, possibly with sum-
maries carried in a short, separate folder, is essential. The present system
of simply consigning older paper documents to a basement archive is a
“file and forget system that militates against learning and in particular the
comparison of present action against past design parameters. There



would also be some safeguard against loss of institutional memory if
there were some continuity among organisations and individuals com-
missioned to conduct work on various aspects of the study, but this has
rarely been the case. Earlier reviews have already reached similar conclu-
sions, as Appendix 5 indicates.

A final and tangentially related issue is that there was a surprising lack of
familiarity even among senior project staff and among the few consult-
ants interviewed with current concepts of public/private roles, of the
multidimensionality of poverty, and of the kinds of ideas being generated
by livelihoods and Rights-Based Approaches. This does not augur well
for the intellectual underpinnings of the projects, and Sida should incor-
porate a basic understanding of such concepts into introductory courses
for all staff. Similarly, the practice of handing over project design to a
rather limited set of commercial consultancies, tends to produce project
documents that more reflect standard solutions from the past than new
policies, and whose engagement with current concepts is rather slight.
This argues for a rather different practice in project design, both in terms
of engagement of Sida desk officers and requires a combination of con-
sultancy companies and research organisations able to infuse projects
with the type of engagement that will undoubtedly later be requested in
evaluative studies.

5.6 Recommendations to Sida

Recommendation #1

Staff at Sida Headquarters, country and project levels (including consult-
ants and key staff of host country partner institutions) need to be given
thorough training at recruitment, and refreshers thereafter, on current
concepts used by Sida in relation to poverty reduction, and on broader
economic concepts such as public goods, market failure and the role of
the state (3.1; 3.2; 5.5). This training should be expanded to provide basic
orientation towards new approaches to the conceptualisation and reduc-
tion of poverty, including Sustainable Livelihood and Rights-Based Ap-
proaches. Sida should devise ways of ensuring continuity of learning
within an environment characterised by high turnover of its own staff.

Recommendation #2

Although ADPs already have much to offer, there are a large number of
detailed ways in which the performance of existing and new ADPs can
be enhanced in respect of poverty-reduction, lesson-learning and inte-
gration with both government and the new architecture of aid. These are
set out in Section 5 and should be given serious consideration by Sida.
The fact that only the more urgent of these can be highlighted in these




recommendations should not distract attention from the importance of
considering them in their entirety (5.1; 5.2; 5.3; 5.4). They should be pre-
pared in such a way as to reflect the issues underpinning Sustainable Live-
lihoods and Rights-Based Approaches, including more thorough treat-
ment than hitherto of access to assets, vulnerability, the dynamic nature
of livelihood portfolios, power relations, and how the poor are to be sup-
ported in claiming their rights (and government in responding to them)

Recommendation #3

Much of the potential of ADPs for influencing policy is undermined by
the fact that baselines and subsequent monitoring and evaluation are too
weak to generate rigorous performance assessments. Sida should give se-
rious consideration to strengthening these (4.4).

Recommendation #4

New ADPs and further phases of existing ADPs should be required, at
the preparation stage, to undertake adequate segmentation of the poor
within intended project areas, and indicate how project outcomes are ex-
pected to benefit the various categories (3.1; 3.2).

Recommendation #5

All ADPs should, as a primary part of their mandate, be required to “pi-
lot test” models and approaches for local level poverty reduction and to
engage public (and, where appropriate, private) sector staff at all levels in
learning and capacity building in relation to these. To prevent model de-
velopment and learning functions from being squeezed out by other ac-
tivities, a proportion of project funds (approximately 1%) should be set
aside specifically for documenting experience in learning and capacity
building, and this activity should be specified in project logframes. This
will encourage project managers to ensure that there is relevant experi-
ence to document here (4.1).

Recommendation #6

To help in locating ADPs within the changing architecture of aid, a major
review of Sida’s position on “partnership” and “ownership” should be
commissioned. Particular attention should be paid to identifying how
Sida staff at country and higher levels can (along with other donors) more
effectively engage with partner countries to support them in achieving
poverty reduction and realising basic human rights (4.2; 5.2).

Recommendation #7

Sida should require that new phases of existing ADPs, and all new ADPs
should specify at the preparation stage (with frequent updates thereafter)
through what routes the models and approaches developed by ADPs will



be adapted or replicated more widely by government and/or the private
sector, and will influence higher-level processes of policy making and pol-
icy implementation in relation to poverty reduction.

Recommendation #8

Sida should broaden its definition of sustainability to include a compo-
nent based on capabilities, and ensure that this is incorporated into
project design, monitoring and training (4.4).

Recommendation #9

Sida should press for greater clarity in further phases of existing ADPs
and in new ADPs on ways of working with the private sector. This could
be done, for instance, by requiring questions of learning, capacity build-
ing and integration in relation to the private sector to be addressed at
project preparation stage, and by ensuring that training programmes give
adequate consideration to the private sector in relation to poverty reduc-
tion (4.3).

Recommendation #10

Sida should ensure that the design of exit strategies as an element of
project preparation and periodic project reviews in the future (4.5)

Recommendation #11

New ADPs and further phases of existing ADPs should be required to in-
dicate at the preparation stage how they will seek to inform national level
processes for addressing poverty such as PRSPs (4.4; 5.2).
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Appendix 1

Terms of Reference for an
Evaluation of Sustainable
Poverty Reduction through
Area Development Projects

Background

Sida/UTV has decided to make a study of area development projects in a per-
spective of poverty reduction, sustainability, and learning. The area development
approach has encountered many problems over the years. Evaluations have re-
peatedly shown that poor people have not benefited from such projects as expect-
ed. Sustainability has also been a serious problem. In many cases projects have
created institutional structures and incentives that could not be sustained without
external funding. It is important to find out how these longstanding problems
have been tackled in more recent generations of area development projects. The
evaluation sketched in these terms of reference will address the problems of sus-
tainable poverty reduction with regard to three major area development projects
supported by Sida.

An evaluability assessment of half a dozen area development projects supported
by Sida was made recently (Annex 1).t On the basis of a review of project docu-
ments, the study concluded that an evaluation of development impact would not
be feasible. None of the projects had produced all the baseline and monitoring
data needed for a full-scale impact evaluation. Their systems for monitoring and
evaluation seemed to be geared toward output monitoring more than impact as-
sessment. Also, some of them had not reached the stage of full impact.

The planned evaluation will focus on questions of process and method. In the
evaluability study, three issues were singled out as particularly interesting: project
integration, capacity building vs implementation or service delivery, and project
approaches to security and vulnerability. UTV in consultation with representa-
tives of Sida’s Department for Natural Resources and the Environment
(NATUR) has decided that the evaluation will be mainly concerned with the two
issues of project integration and capacity building vs. service delivery.

! Poverty Reduction, Sustainability and Learning. An evaluability assessment of seven area development
projects. Anders Rudquist, lan Christoplos, Anna Liljelund.
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Purpose

The evaluation has the primarily formative purpose of assessing the theory and
practice of current Sida efforts to support sustainable poverty reduction through
area development projects. Dealing with a sample of such projects, it will focus on
issues of project integration and project strategies for poverty reduction (institu-
tion building in public administration vs. service delivery). By providing instruc-
tive examples of good and bad practice as well as a more general analysis it will
attempt to serve the need for a policy relevant assessment of project experience
among Sida staff and other stakeholders.

Area development projects

For the purpose of the evaluation the concept of area development projects is
broadly understood as projects designed to develop a rural area largely to benefit
the rural poor. Area development projects often serve marginal areas neglected
by previous investment strategies. Many of them are multisectoral, combining
activities in agriculture, water supply, health, and rural infrastructure, but there
are also those that are less complex in design. Increasingly, area development
projects seem to be concerned with public sector institution building. In one of
the projects selected for study in this evaluation, the establishment of structures
of good governance and the empowerment of rural people is a central objective.

The need for popular participation in project design and implementation is usu-
ally emphasised. According to a World Bank review, the commitment of rural
people to project goals is a crucial determinant of the outcome of area develop-
ment projects.2 The participation of beneficiaries in the planning and implemen-
tation of projects is felt to be so important that the willingness of the partner
country government to adopt a participatory project approach is regarded as a
leading indicator of the government’s own commitment to the project.

The definition above is broad enough to accommodate most rural development
projects supported by Sida, although in some of these projects the poverty reduc-
tion objective does not seem to be fully explicit. Among the sample projects to be
studied in the present evaluation, poverty reduction figures most prominently at
the level of the overall goals. While all the projects are intended to improve rural
living standards and combat poverty, none of them is specficially targeted on the
poorest segments of the project area populations.

Evaluation issues

The evaluation will focus on the interrelated themes of poverty reduction, sus-
tainability and learning. It shall deal with these themes in relation to the issues of

2 Area Development Projects. Lessons and Practices No 3, 1993. The World Bank. Operations
Evaluation Department.
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project integration and project intervention strategies as suggested in the evalua-
bility study and further discussed in these terms of reference. For one of the
projects, the EEOA project in Zambia, there is also a set of supplementary terms
of reference (Annex 2).

In both the main study and the supplementary study there is room for much cre-
ativeness on the part of the consultant. The consultant’s technical proposal
should include a reflective assessment of the evaluation issues outlined in these
terms of reference and in the evaluability study and it should carefully explain
how these issues can be constructively developed in relation to the projects select-
ed for case study.

As presented in the evaluability study, the issue of project integration has two
main dimensions: (1) the integration of projects with the administrative systems
and policies of the partner countries, and (2) the integration of project activities
with the livelihood strategies of affected populations. The question about the
policy and administrative systems integration of projects is largely a question
about solutions to problems of organisational bypass, but it also concerns the in-
tegration of projects with their wider policy environments — the question of gov-
ernment commitment is clearly very important. The question about the fit be-
tween project activities and livelihood strategies, on the other hand, is a question
about participatory approaches to project design and implementation and about
the extent to which projects are driven by the needs and demand of their intend-
ed beneficiaries rather than by supply factors.

The second of the two main issues, that of institution building vs. service deliv-
ery, is described in the evaluability study as an issue of the ‘project’s soul’. Ac-
cording to the study, many area development projects are ambiguously divided
between providing services directly to a target population and attempting to im-
prove the conditions of poor people more indirectly through institution building
efforts in the host country administration. There is a need for greater clarity re-
garding project objectives and practice, the report argues. Should area develop-
ment projects be structures for channelling aid to poor people, or are they prima-
rily means of influencing the knowledge, capacities, values of host country insti-
tutions? To what extent are current intervention strategies based on learning
from the achievements and mistakes of the past? What is the thinking behind re-
cent generations of area development projects?

According to the evaluability study, the issue of institution building vs. service
delivery need not be construed as an issue of either or. A mix of the two may rep-
resent a deliberate strategy. By adding a pilot service delivery project to a pro-
gramme that is otherwise mainly concerned with capacity development, for in-
stance, programme designers may want to achieve a demonstration effect.
Hence, the task of the evaluation is not so much to assess the relative advantages
and disadvantages of capacity building and service delivery in general terms, as
to consider the strengths and weaknesses of different mixes of project activities
for different purposes and in different types of contexts.
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The evaluation should consider whether the reviewed projects are built on ade-
quate understandings of the nature and extent of poverty in the project areas and
whether the chosen intervention strategies are effective and relevant to the prob-
lems at hand. As stressed by much recent research, poverty is a complex and var-
iable condition that needs to be understood in its local context and from the
points of view of the poor themselves. Even within a restricted project area, there
can be many ways of being poor and many ways of coping with poverty. When
we talk about the fit between projects and livelihoods we refer to the ways in
which projects support or fail to support efforts to cope and make a living among
differently situated groups of poor people.

The evaluation should also consider how questions of participation and power
are addressed in the reviewed projects. According to the evaluability study, many
area development projects are based on a naive assessment of the prospects for
participation and empowerment of the poor while operating within institutional
power structures that accept or even generate that poverty. While evaluations re-
peatedly point out that there is a considerable gap between rhetoric and reality,
this does not seem to have much impact on institutional learning. As suggested by
the evaluability study, the implications of a consistent and informed commitment
to democratisation and justice should be considered. Examples of good and bad
practice regarding participation should be recorded.

In the context of this evaluation, the term learning refers to three types of proc-
esses. First, it refers to the learning that occurs within projects during project im-
plementation. Here we are concerned with the individual project as a ‘learning
organisation” monitoring the effects of its own activities and adapting more or
less successfully to changing circumstances. Second, it refers to the learning that
takes place when lessons from one project are transferred to another project. In
this case we are concerned with Sida as a learning organisation building up a cap-
ital of knowledge and know-how through involvement in successive projects.
Third, it refers to the wider processes of learning in the partner country to which
development projects aim to contribute. Here the partner country government or
other partner country organizations are seen as learning organisations faced with
the challenge of assimilating a diverse set of projects and project models into a
coherent and viable pattern of development. The evaluation should deal with all
the three types of learning.

Case studies

The study will cover the following projects:
Amhara Regional State Rural Development Programme (ANRS), Ethiopia
Economic Expansion in Outlying Areas (EEOA), Zambia

Cambodia Resettlement and Reintegration Programme (CARERE/Seila), Cam-
bodia
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Two of these projects, ANRS and CARERE/Seila are discussed in the evaluabil-
ity study. A description of EEOA is given in an annex to a recent evaluation of
Swedish support to the agriculture sector in Zambia (Annex 3).2

An important reason for selecting these particular projects for case study is that
they are regarded by NATUR as representative of innovative approaches to the
problems of area development, and that they have not been much studied.

The case studies should cover the entire lifespan of the selected projects. In the
overall analysis the projects should be viewed in a wider perspective of alterna-
tive approaches to area development and poverty reduction as discussed above.
Where useful, references can be made to the other projects figuring in the evalu-
ability study — as mentioned, several of these projects have been evaluated be-
fore.

The project case studies should make optimal use of existing evaluations, moni-
toring reports and other documented information.* Further data may be collect-
ed through well-targeted field studies of limited duration and interviews with
stakeholders. The possibility of using RRA and PRA field study methods and
other methods for rapid data collection and assessment, should be considered.
Relevant official records and existing social science research information should
be used for contextualization and area analysis.> The possibility of consulting
with the standing monitoring teams attached to the projects should not be ne-
glected. In the CARERE/Seila programme, plans have been made for a study of
lessons learned since programme inception. If practically feasible the evaluation
should be coordinated with that study.

Evaluation output

The evaluation should result in a report contrasting and comparing project ap-
proaches and experiences. The logic of the reviewed projects — the explicit and
implicit theories and assumptions guiding them — should be carefully assessed in
relation to Sida’s overall goal of supporting sustainable poverty reduction as well
as in relation to their own project specific objectives. Contextual determinants of
success and failure should be highlighted. As mentioned above, the projects
should be analysed in a long-term perspective of rural development. The ap-
proaches to area development exemplified by the case studies should be com-
pared to older models of integrated rural development.

¥ Evaluation of Swedish Support to the Agriculture Sector in Zambia. Annex 1. Evaluation of the
Project: Economic Expansion in Outlying Areas (EEAO). DRAFT. 2001. Sida, NATUR.

¢ An evaluation of the Cambodia Area Rehabilitation and Regeneration Project by Hugh Evans et al. was
recently published as Sida Evaluation 00/8. (Annex 4). Important information about this project is also
available in DFID-Sida Appraisal of the Seila Programme 2001-2005. May 2001. (Annex 5)

5 The idea of extensive field research over a longer period of time briefly put forward in the evaluability
study has been rejected as too time consuming and too expensive.
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The report should attempt to draw useful lessons of a more general nature con-
cerning the design and implementation of area development projects, and it
should give policy relevant recommendations to Sida as a donor. As required by
the supplementary terms of reference in Annex 2, there should be a separate re-
port dealing with selected aspects of the EEOA project.

The main report shall be written in English and should not exceed 60 pages, ex-
cluding annexes. The main report shall be submitted in three copies and on dis-
kette. Subject to decision by Sida, the report will be published and distributed as a
publication within the Sida Evaluations series. The report should be written in
easily accessible language and in a way that enables publication without further
editing.

The evaluation assignment includes the production of a newsletter summary
consistent with the guidelines Sida Evaluations Newsletter — Guidelines for Eval-
uation Managers and Consultants (Annex 6) and also the completion of Sida
Evaluations Data Work Sheet (Annex 7). The separate summary and a completed
Data Work Sheet shall be submitted to Sida along with the (final) draft report.

Implementation

Throughout the study the evaluation team shall keep in touch with the UTV
evaluation manager and the evaluation reference group. UTV will assist the eval-
uation team with finding documents in Sida files and archives. The team will be
responsible for the collection of data from other stakeholders. Where required,
the UTV evaluation manager will facilitate contacts between the evaluation team
and other stakeholders.

An inception report based on a reading of project documents and initial contacts
with key stakeholders shall be delivered to Sida no later than six weeks after the
signing of the contract. The inception report shall contain an elaborated and
more precise version of the study design outlined in the consultant’s technical pro-
posal. Suggestions regarding the selection of project components for closer study —
all the projects are too large and too complex to be closely examined in their en-
tirety — and methods of data collection shall also be included in this report.

Final reports from the main study and the supplementary study of EEOA shall be
delivered to Sida not later than May 15, 2002. Both the reports shall be preceded
by one or more draft reports. UTV will comment on the successive draft reports
in writing and the Consultant shall respond to each comment, also in writing.

The first draft of the main report shall be presented and thoroughly discussed in
a seminar at Sida headquarters in Stockholm. Sida shall give comments on this
version of the report within two not later than two weeks after the seminar. The
date of this seminar as well as other details about reporting shall be fixed and
agreed upon in the discussions about the contract and/or when the inception
report has been presented.
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Budget

Sida/UTV estimates that a minimum of 45 manweeks will be needed for the
evaluation. This estimate includes four manweeks earmarked for the supplemen-
tary study of EEOA. Sida/UTV also believes that out of the estimated mini-
mum, at least 50% ought to be used for fieldwork.

Qualifications

The following are compulsory qualifications to be met by the tenderer:
1. Staff resources for performance of the services

O The evaluation team should have necessary expertise in evaluation and area
development theory. It must include the private sector development expertise
needed for the supplementary study of EEAO in accordance with the direc-
tives given in Annex 2. A thorough understanding of relevant socio-cultural,
economic and political conditions in the project areas is also required, as is
experience in using rapid data collection methods.

The team leader shall have the managerial experience necessary for the task.

O The tenderer shall specify the qualifications of each team member and at-
tach their individual curricula vitae (including name, address, education,
professional experience, and publications). Reference persons (with tele-
phone numbers and e-mail addresses) should be stated.

O The tenderer shall specify any previous engagements of the proposed team
members with the programmes and projects under review.

2. Technical proposal

O The tenderer shall present his/her understanding of the evaluation assign-
ment in the manner suggested above. Reference should be made to the evalu-
ability study as well as to the special directives concerncing EEOA.

O The technical proposal shall include a reasonably detailed description of the
proposed study design and data collection methods.

0 The tender must satisfy the requirements above regarding reporting.

O The tenderer shall provide a time and work plan for the evaluation, including
a) amanning schedule specifying the tasks to be performed and the time to be
allocated to each of the team members, and b) estimates of the time required
for the different tasks of the assignment.

3. Price and other commercial conditions

O The tenderer shall present a budget, specified for the different components
of the assignment as well as for the different staff categories. Fees shall be dis-
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tinguished from reimbursable costs. All fees shall be stated hourly. All costs
shall be stated in Swedish Crowns (SEK), exclusive of (Swedish) VAT, but in-
cluding all other taxes and levies. Individuals, however, shall state their fee ex-
clusive of (Swedish) social security charges.

The tenderer shall state any minor reservations on his her/own part against
the draft contract and Sida’s Standard Conditions, and propose alternative
wordings, which may not imply significant changes, as well as complete the
articles left open in the draft contract

The following are preferred qualifications:

0O Local evaluators should be included in the team.

00 The team should include both male and female researchers.

O A representative of Sida/UTV or NATUR should be included in the evalua-

tion team as working member or as an observer.

Annexes

1.

Poverty Reduction, Sustainability, and Learning. An evaluability assessment
of seven area development projects. Anders Rudquist, lan Christoplos, Anna
Liljelund. Sida Studies in Evaluation 00/4, 2000.

Additional issues to be addressed when assessing Economic Expansion in
Outlying Areas (EEOA), Zambia

Evaluation of Swedish Support to the Agriculture Sector in Zambia. Annex
1. Evaluation of the Project: Economic Expansion in Outlying Areas
(EEOA). Draft. Sida. 2001.

Cambodia Area Rehabilitation and Regeneratioin Project. Sida Evaluations
00/8

DFID- Sida Appraisal of the Seila Programme 2001-2005. Ms.

Sida Evaluations Newsletter — Guidelines for evaluation managers and con-
sultants

Sida Evaluations Data Work Sheet
Sida/UTV

Stefan Molund
2000-05-14
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Livelihoods Approaches
In Practice

Application of the principles outlined in this report means that livelihoods ap-
proaches may generate very different priorities and sequences than conventional
projects do.

For instance, early perceptions of how DFID might support two districts in Oris-
sa, India, were premised on the replication of some components of earlier
projects elsewhere which had been based on rainfed farming systems and micro-
watershed rehabilitation approaches. However, analysis of the ground realities
through a livelihoods lens indicated that the quality of the natural resource base
(soils; forest; water resources) was generally good, but that poverty in those dis-
tricts was among the highest in the country, and that the poor predominantly
sought livelihoods in areas outside agriculture. This suggested that the rehabilita-
tion of watersheds might, in reality, generate little of potential benefit for the
poor.

A livelihoods analysis confirmed earlier work which suggested serious income in-
equalities in Orissa, and highly skewed access to land and natural resources. The
analysis asked a number of questions generated by livelihoods approaches:

On what do the poor base their livelihoods? Some relied on agricultural labour and on
gathering fodder or non-timber forest products for parts of the year; many relied
on migration for other parts of the year;

What kinds of livelihoods objectives do they have? Higher income was a major priority,
but an additional objective for many was to enhance their security against unfore-
seeable events such as sickness or non-availability of work.

What kinds of assets do the poor have, or can they access? Many were landless (apart from
small kitchen gardens); many had limited access to forest and grazing resources;
many had only limited domestic water; many had some social capital, both local-
ly, and in relation to migratory employment. An exceptionally weak public ad-
ministration meant that few of the poor could access resources or entitlements
through government.

What kinds of vulnerability, risk and uncertainty do they face? Major sources of uncertain-
ty included their access to natural resources, and to adequate seasonally migrant
employment;

Who or what is preventing them from improving their livelihoods and how? It quickly became
clear that local élites controlled access to a number of resources and opportuni-
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ties, and maintained patron/client relations by variously offering “favours” to the
poor, or imposing restrictions.

Reflection on the findings of the livelihoods analysis suggested a radically differ-
ent set of priorities and sequences for the project:

First, ways would be sought of increasing the profitability to the poor of sea-
sonal migration, and in doing so, of reducing the stranglehold of some of the
élites on migration. Improvements in systems of recruitment, transport, ac-
commodation and money transfers were sought as part of this effort. A strat-
egy to promote migration would have been unthinkable under older farming
or watershed projects, the entire rationale of which was to keep people on the
land;

Second, activities would be found for investment which were important to the
livelihoods of the poor, but would not necessarily alienate the better off. One
early example was domestic water supply: caste considerations in many cases
determined that the poor should obtain water from separate sources, and
once élites had their own pumps, they generally had no objection to pumps
being allocated to the poor

Third, locally-relevant productive activities would be sought in which the
poor could engage without threat of their access to resources being cut off.
Backyard activities suggested themselves immediately, and appropriate small
stock and kitchen garden enterprises were sought

Fourth, in those limited settings where watershed rehabilitation had some-
thing to offer the poor, it was recognised that a lengthy period of capacity and
confidence building would be needed for the poor. Focus group activities, es-
pecially of a small enterprise or savings and credit kind, were sought in this
connection, and capacity in group leadership, basic accounts, etc was devel-
oped

Finally, much thought was given to the kinds of major infrastructure investment
that, although impossible to direct uniquely towards the poor, would at least be
accessible to them on an assured basis, and useable in support of their livelihoods.
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Rights and Livelihoods
Approaches: Exploring Policy
Dimensions

Tim Conway, Caroline Moser, Andy Norton and John Farrington

Policy conclusions

« Livelihood approaches have considerable potential for improving the
focus of programmes and policies and the overall strategic coherence of
interventions that a government or donor uses to promote poverty reduc-
tion. However, operational staff often find the conceptual frameworks on
which they are based somewhat complex.

e Approaches to development informed by a human rights framework also
have much to offer. A rights approach draws attention to who does and
who does not have power, and how this affects the formulation and imple-
mentation of policy — insights which livelihoods approaches do not al-
ways capture. However it too may be intimidating for practitioners, and
on its own it provides little guidance on pro-poor policy priorities.

¢ Recent elaboration of rights approaches to livelihood-focused develop-
ment, informed by a growing body of practical experience, offers promis-
ing but realistic conclusions:

— The international human rights framework provides a powerful tool for
focusing state actions on the livelihoods of the poor: provisions can be
drawn down by national actors seeking to change policies and budget
priorities.

— The relationship of rights to sustainability is ambiguous. The argument
that conferring rights leads to unsustainable resource use or public ex-
penditure has some credence, but may also be used to defend patterns
of resource use and service delivery which favour the rich. Rooting pol-
icy in universal basic rights may be the only way to reorient govern-
ment priorities towards the poor. Basing entitlements in rights rather
than discretionary policy makes it easier to defend continuity of service
provision, increasing the political sustainability of pro-poor actions. By
guaranteeing a minimum livelihood and discouraging extreme in-
equalities, enforceable economic and social rights also help to promote
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the social and political stability necessary for sustainable national devel-
opment.

— Rights on paper are a necessary but insufficient condition for pro-poor
policy. Highly marginalised groups lacking organisation and resources
may be unable to realise their formal rights: improving livelihoods may be
necessary to give them the incentive and leverage to lobby for realisation
of rights. Social capital, effective allies, and voice are thus essential. Strug-
gles for the realisation of rights require sustained action in a variety of na-
tional and international fora. Donors can play an important role: in
changing the incentives for government, in providing state and civil socie-
ty actors with information on international human rights and advice on
how to incorporate these, and in absorbing the upfront costs civil society
groups face in developing a capacity to make use of their rights (e.g. assist-
ing community forestry groups develop processing and marketing skills).

Over the last decade several donors and NGOs (and more recently some develop-
ing country governments) have adopted a livelihoods approach to development.
More recently, there have also been efforts to approach socio-economic develop-
ment through the framework of human rights. Drawing on case studies of Rights-
Based Approaches to livelihood development, this paper briefly reviews the main
features of these two approaches, and the possibility of integrating them.

Background

Livelihoods approaches are concerned largely with household-based productive
activities and (generally to a lesser extent) with risk management, “voice” and so-
cial protection. Rights approaches have conventionally concentrated upon wider
entitlements and been defined primarily in reference to the role of the state in
terms of respecting, protecting, promoting or fulfilling internationally-defined
rights. Crudely, then, livelihoods approaches have been primarily concerned
with the practical means of development (improving the level and reliability of
household entitlements to material goods and services), and have built upwards
from analysis of existing circumstances to identify opportunities available in the
near- to medium-term. Human rights debates, by contrast, have conventionally
concentrated upon the ultimate ends (freedom and wellbeing), and extrapolated
back to the social and political relationships that are required to achieve this ideal
state. As described below, however, both approaches are evolving beyond these
archetypes, and in the process are becoming more complementary.

This paper summarises the basic logic and tools of each approach before exam-
ining ways in which they might complement each other. Case study material col-
lected during a DFID research project on “livelihood security, human rights and
sustainable development™ (see Moser et al, 2001; Conway, 2001a) is used to illus-
trate the arguments. The full texts of the case studies can be obtained from
www.odi.org.uk/pppg/tcor_case_study.pdf.
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Livelihoods and assets

Before the development of coherent Sustainable Livelihoods (SL) approaches
(such as those of DFID and Oxfam UK), there existed a number of policy-fo-
cused analytical approaches (e.g. the urban asset vulnerability framework, entitle-
ments analysis, or food security and survival strategy frameworks), all of which
could be considered to fall within a livelihoods approach. All these approaches
have in common:

« a perspective on development problems and process which begins with an
understanding of the household and the resources it owns or can access, in-
cluding natural resources (NR), which are held and used collectively, and so-
cial capital — understood to mean the advantages that can accrue from strong
social relationships;

« arecognition of the diversity of livelihood strategies and contexts within and
between households;

» attention to the dynamics of household wellbeing, with an interest in how
households balance short- and long-term perspectives in order to manage
poverty and vulnerability;

« an approach to development problems that transcends individual sectors (e.g.
agriculture, health, education, etc.); and

 attention to the institutional context (the economic, social and political rela-
tionships governing production, exchange and accumulation) which deter-
mine what livelihood strategies can be pursued with the resources available to
households.

Livelihoods approaches thus contrast with other approaches to development
which focus upon aggregate objectives and indicators; which make a number of
assumptions about how policies and programmes will affect household consump-
tion and social well-being; and which typically approach sectoral problems in iso-
lation.

In practice, however, a livelihoods approach faces a number of constraints. De-
spite its cross-sectoral aspirations, for practical reasons a sectoral department or
ministry will usually take the lead, and the resulting livelihoods analysis and pro-
gramme of action will tend to reflect this sectoral perspective. A livelihoods ap-
proach is also still perceived by many project planners and policy-makers as com-
plex, and requires more administrative and financial flexibility to develop and
implement than a more conventional approach firmly rooted within one sector or
discipline.

Human rights and development

The discourse of international human rights provides the potential for a powerful
approach to development issues. The international human rights system, formed
through the accretion of the United Nations (UN) Charter, the Universal Decla-
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ration of Human Rights, and subsequent commitments made by governments at
international conferences over the years (e.g. the Convention on the Rights of the
Child in 1989), provides a powerful political lever for civil society groups to de-
mand state action in support of the livelihoods of the poor. In this formulation,
development is the process of achieving basic human rights (economic, social
and cultural as well as civil and political: UNDP, 2000; Sen, 1999).

However, a rights approach to development is often criticised on one or more of
the following grounds:

e To realise citizens’ full economic and social rights as laid out in international
law would require levels of public spending — and institutional capacity —
which are not feasible in poor states. While the human rights framework does
contain guidance on prioritising public expenditure in resource-constrained
contexts (notably in the work on the right to development), other, more well-
known principles (e.g. that all rights are equal and indivisible) can appear at
odds with such pragmatic needs.

< Similarly, the human rights framework provides limited guidance for priori-
tising between the rights of present and future generations. If the right to an
acceptable standard of living is taken to mean that poor groups have an abso-
lute right, inter alia, to adopt livelihood strategies based upon the use of non-
renewable resources or exploitation of marginal environments, any gains in
poverty reduction may be unsustainable.

« The emphasis upon individual over collective rights, and on rights over re-
sponsibilities, is sometimes argued to threaten not only environmental sus-
tainability but also economic stability and social cohesion.

< From an academic social science perspective, meanwhile, some authors argue
that the concept of rights is an over-formalised and incomplete framework
through which to understand and address the reality of differences in power.
At a practical level, it is clear that the provision of rights in law is not enough
to ensure that they are respected by élites or enforced by the state.

In response to these issues, much of the work on rights and development now fo-
cuses less on the ultimate goal (full realisation of all international human rights),
and more on extracting key principles and objectives which should inform devel-
opment analysis and intervention. (DFID, for example, identifies social inclusion,
participation and the fulfilment of obligations as fundamental principles that
should inform its work). Current formulations of rights approaches to develop-
ment also seek to work with both the normative definition of human rights (that
is, what rights people should have, drawing upon the framework of international
law and UN conventions for legitimacy) and an anthropological understanding
of actually-existing rights as claims that are legitimised by social structures and
norms Rights approaches thus entail understanding the existing patterns of
rights and their embeddedness in social, political and economic institutions, as a
prerequisite to changing them in a pro-poor direction. This legal pluralism can
be conceptualised as a layering of different discourses which act upon each other
over time (see Table 1): in particular, poor groups in particular national contexts
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can and do “draw down” elements of international human rights declarations in
order to bolster their claims to resources or services critical to their livelihoods. It
also illustrates that there are a variety of means for contesting rights and deter-
mining outcomes: efforts need to focus not only on the definition of rights (typi-
cally a political process), but also on the interpretation and implementation of
rights (through legal, policy and administrative processes).

Table 1. Rights regime analysis

Social and | Rights Form of rights Level of operation, Legal &
political | regime & domain institutional frame-  |administrative
contes- work & authority implemen-
tation structures tation
International | Human rights International/global Rights regimes

human rights

with universal

level, implemented &

law application monitored through UN
Regional law | Human rights which International/regional,
apply to regional increasingly with
populations statutory power
of enforcement
Constitutional | National constitutional | National level,
law rights (mainly civil enforced through

& political, starting
to include economic &
social e.g. South Africa)

constitutional courts
and other national
legal mechanisms

Statutory law

Religious law

Statutory rights deri-
ving from criminal,
commercial & other law
Religious rights and
norms (mostly re:
domestic sphere, in
some cases extended)

National or, under de-
volved, government local;
formal legal system

Can operate at multiple
levels (global through
local): forms of authority
depend on relations with
the state

I Customary law

Economic
and social

Customary rights
(mostly re: kinship

and resource rights),
specific to localities

and social/ethnic groups

Local level (generally
only in colonial or post-
colonial states), enforced
through customary
authorities (e.g. chiefs)

groups
seeking to
make
claims on
the means
for a
Sustainable
Livelihood

Living law

Informal rights and
norms (mostly re:
kinship and resource
rights), applying to
localities through
varying cultures
(including institutional
cultures)

Micro level. Not formally
incorporated into national
legal system, but local
élites may be able to
co-opt elements of the
state to help

enforce living law.

are implemen-
ted through the
operation of
the legal
system, the
allocation of
resources, and
the administra-
tion of services

Source: Norton 2001; Moser, Norton et al 2001
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Integrating livelihoods and rights approaches

There is considerable overlap in the basic principles underpinning livelihoods
and rights approaches to poverty reduction (Moser et al, 2001; Farrington, 2001)
and the two perspectives complement each other in important ways:

« Rights analysis can provide insights into the distribution of power. By identi-
fying groups lacking effective rights — and groups who may be denying rights
to others — it can highlight the root causes of the generation and perpetuation
of poverty and vulnerability. As such, a rights approach provides one possible
way of examining the operation of institutions and political processes (the in-
ner workings of the Policies, Institutions and Processes (PIP) box in the SL
framework) that influence the livelihoods of the poor, and which livelihoods
analysis has to date lacked (Baumann and Sinha, 2001). Effective rights are a
large part of the functional definition of political capital.

« Sustainable Livelihood analysis offers one way to prioritise efforts to obtain
rights for poor groups. By identifying constraints on people’s livelihoods, it
can suggest which kinds of rights are most important for a particular group at
a particular time, or the sequence in which rights should be approached for a
given group.

The rest of this paper provides an interpretation of the complementarity be-
tween rights and livelihood approaches, drawing on the case study material re-
viewed by Conway (2001a).

Complementarities between rights- and livelihood-
focused interventions: lessons from experience

Rights and sustainability

There is a concern that granting individual rights of access or use to the rural
poor who depend directly upon the natural environment for their livelihoods
may result in unsustainable exploitation of natural resources. If the rights in
question are to levels of state-provided services or to tax-funded social protection
which threaten the country’s ability to attract investment, national fiscal and
macroeconomic sustainability may be threatened.

However, without a basis in rights, it may be impossible to achieve a significant
improvement in access by the poor to natural resources or government services.
Establishing a right to livelihood-related opportunities or provisions may in fact
be the only way to ensure that a government does address these areas as policy
priorities, and does adopt a fundamental shift in public expenditure patterns
which reflects this prioritisation.

Rooting access to resource-based opportunity or to a minimum of state-provided
social services and livelihood security in a framework of rights may also increase
the social and political sustainability of pro-poor interventions. Once a benefit
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stream to the poor has been established as a right, it is difficult to reverse, and
considerably easier to defend against corruption or political capture. This is the
case with the Maharashtra Employment Guarantee Scheme, which has since
1978 provided subsistence level employment on rural public works to all who
want it. While other poverty alleviation interventions in India typically cycle
through phases of initiation, success, capture and decline, followed by the intro-
duction of new interventions, the fact that the rural poor of Maharashtra know
they have a right to safety net employment has prevented its wholesale capture
and made possible its sustained impact (Joshi and Moore, 2000).

This point — that establishing entitlement to resources or services as a right, rather
than as merely as a policy objective which may or not be changed in the future,
improves the sustainability of the benefits gained — is corroborated by compara-
tive study of approaches to land and wildlife management in southern African
states (see Box 1). There is a cost: basing entitlements in legal rights for the poor
may make the flow of benefits to the poor slower to appear, and more modest,
than those flows which may be obtained if other actors, with the capital and
knowledge to exploit resources more effectively, are accorded principal rights of
resource use. But the experience from southern Africa suggests that rights-based
access to NR-based livelihoods are more reliable over the long term, and as such
play an important part in reducing the vulnerability of the poor.

Box 1. Benefits rooted in local rights: slow to appear, more likely to last?

The rights of local people in southern Africa to make their livelihoods from land or the
wildlife on the land have evolved rapidly over the last ten years, but in different directions
in different countries. This contrast between experiences in different countries highlights a
number of issues. While private ownership can deliver ecological and economic sustaina-
bility, and may provide some benefits in the form of employment, giving local communities
rights to manage wildlife does make management systems more sustainable in social and
political terms. Similarly, it is not enough for benefits to flow only from policy interpreta-
tion. If they are not firmly anchored in rights, the benefits from community-based
management can be re-routed away from communities by policy change (as occurred in
Botswana). Yet, while the achievement of rights facilitates the realisation of benefits, this is
often a long-term investment. In the short-term, a strong emphasis on rights, often
involving complex equity-sharing models (as developed in South Africa), may deliver little in
the way of material benefits. Investing in the development of a division of rights and
responsibilities which gives local populations a significant stake in wildlife management
has the potential to improve livelihoods, not so much through a major increase in incomes
as through diversification and the reduction of vulnerability.

Case study author: Caroline Ashley

More generically, by ensuring a certain minimum standard of economic and so-
cial wellbeing, and thus directly and indirectly reducing the magnitude of ine-
qualities visible in society, livelihood-related rights help to contain social tensions
which may otherwise result in civil disorder, crime and violence (Moser et al,
2001).
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Rights alone are not enough

The mere designation of rights is not necessarily enough to ensure their realisa-
tion: many countries already have national constitutions that specify important
rights that have never been realised. For highly marginalised groups which lack
established forms of collective self-representation or links with organisations
which can lobby on their behalf, formal rights may have little effect upon liveli-
hoods (see Box 2). In this case complementary strategies are required to allow
these groups to realise their rights. For poor and marginal groups, offering alter-
native livelihoods may be an important entry point which reduces dependence
and enables people to contest their existing but unrealised rights more effectively.
This important lesson also emerges from the experience of community forestry in
Cameroon, where the development of skills in processing and marketing forest
products increased the incentive for forest communities to demand the realisation
of their legal rights (see Box 7).

Box 2. Rights without resources and organisation may go unrealised: the Huaorani in
Ecuador

While the Huaorani achieved rights to their land in 1990, the Ecuadorian government
retained all rights to subsurface minerals. These are sold as concessions to multinational
oil companies. These companies negotiate with the Huaorani for access in ways which
follow and perpetuate the workings of the “gift economy”. Divided into small, often feuding
family groups and overwhelmed by the pace of cultural change, Huaorani leaders have sold
safe passage and land rights to outsiders in exchange for small and often unproductive
gifts. This has hindered efforts to negotiate for the collective and long-term investments
which are needed to improve livelihoods in an economically, socially and culturally
sustainable manner. The Organisation of the Huaorani Nation of the Ecuadorian Amazon
(ONHAE) was founded to provide a collective mechanism for negotiating with oil compa-
nies, but has faced formidable problems in terms of a lack of skills and supra-family social
capital, poor communications, and lack of funds. Lack of Huaorani institutional capacity
thus helps to explain why the new land rights regime has done little to improve indigenous
livelihoods. Instead, it has been the development of ecotourism which is seen by the
Huaorani to offer the greatest potential, providing an alternative livelihood to oil company
gifts. By reinforcing the values that the Huaorani attribute to their land, tourism has
strengthened local commitment to implement land rights.

Case study author: Scott Braman

For poor people to make effective claims requires a number of complementary
strategies and conditions. These include i) access to information (not only on their
rights under national and international law, but also on technical issues relating to
NR); ii) group solidarity; iii) development of skills and capabilities (especially in
organisation and communication); iv) help from allies capable of advocating for
rights at other levels, in distant institutional fora (e.g. international conferences),
and with particular (e.g. legal) skills; and v) recourse to a fair arbitrator of claims
(e.g. an appeals courts) which is capable of assessing competing claims according
to rights and without being captured by élite groups (Moser et al, 2001). Some of
these observations are explored in more detail below.
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Civil society organisation is critical

Civil society plays an essential role in identifying key livelihood rights, pressing for
them to be established in law, and subsequently ensuring that they are effectively
enforced. Without group solidarity and collective representation — community
groups, social movements, unions or national NGOs — the poor are unlikely to be
granted rights, or if granted them, will not be able to hold state and non-state
actors accountable for their realisation. This is part of the problem facing the
Huaorani (Box 2): lacking effective forms of collective organisation above the lev-
el of the family group, they have until recently been unable to make good use of
the rights they have, or lobby for those they do not have.

Networks and alliances, at national and international levels, can be very powerful
tools in scaling up local concerns into an organised claim for rights. In Burkino
Faso, an alliance of producer organisations has proved critical in representing the
perspectives and interests of smallholders in the definition of rights within na-
tional land policy debates (see Box 3).

Box 3. Making land law more pro-poor in Burkina Faso: CCOF and smallholder rights

In Burkino Faso, efforts to reform land holding and tenure have been made through
national Agrarian and Land Tenure Reform (RAF) legislation. This process was strongly top-
down in nature, with no representation from agricultural producers. This helps to explain
why most producers who were asked said they were not aware of the existence of the
new legal framework, and once aware felt that it posed threats to their livelihoods, as it
favours large farms and agribusinesses which are best able to obtain access to invest-
ment and government incentives. By ignoring the existence of local customary institutions
for land management, the new legislation also threatened to create social tensions within
village communities. Although it was only formed in 1988 and as such not involved in the
formulation of the RAF, the umbrella Co-ordination Framework for Rural Producer
Organisations (CCOF) has succeeded in articulating smallholder concerns, reorienting the
process so that the formulation and implementation of policy and law accords equal rights
to smallholders. While CCOF has had considerable success, lack of funds limits the
amount of grassroot consultations it can carry out. This is a matter of concern, as
ultimately its legitimacy depends upon its ability to demonstrate a consistent understand-
ing of and representation of members’ interests and concerns.

Case study authors: Jean Zoundi and Karim Hussein

Experiences in the Indian state of Andhra Pradesh provide a (negative) example
of the importance of access to technical knowledge in defending poor people’s
rights of access to natural resources (Box 4). Goats are a highly attractive asset for
poor women in India: they are hardy, offer a high return for a small investment,
and provide milk at all times of the day (so that milking can be fitted around do-
mestic work). Yet land, credit and extension policy in Andhra Pradesh (and to a
lesser degree many other states in India) effectively discriminates against goat-
owners, on the grounds that goats are particularly damaging to the environment.
This environmental case is far from proven, but because poor rural women have
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little in the way of voice or collective organisation, and little support from NGOs,
they have not been able to demand the right to equality of support.

Box 4. Science, voice and rights in the debate over goat-rearing in Andhra Pradesh

Although the Indian Constitution states that every citizen has a right to a livelihood, the
interpretation of this is very much the prerogative of government. In Andra Pradesh, high-
level political statements in which goats were singled out as destructive animals have
fostered a concerted anti-goat campaign amongst line departments and funding bodies,
with efforts to discourage the provision of loans for the purchase and rearing of goats.
At least three districts have completely stopped the supply of goats through government
funded channels, with more likely to follow. The rationale underlying the government
position — that goats are destructive browsers which eat tender leaves and shoots and
do not allow saplings to survive — has acquired legitimacy due to the power wielded by
officials who propagate it, but is not always supported by scientific evidence. A
government task force to evaluate the impact of goat rearing in ecologically fragile zones
concluded that there was no definite evidence to prove that goats pose a threat to the
environment, while research conducted by ANTHRA (an organisation of women veterinary
scientists) has established that plants preferred by goats are still abundantly available.
Other studies have shown that goats act as regenerators of vegetation through seed
dispersal and vegetative propagation through browsing. However, goat-keepers tend to
be poor and lower caste, and thus socially and economically excluded. In competition
with other constituencies for a shrinking resource base — and generally unaware of their
legal rights — they have little voice or capacity to make claims on either grazing land or
government support services. Unlike other actors (e.g. local élites engaged in leading
various community-level programmes such as watershed development) they have little
support from NGOs. The rights of goat-keepers are therefore overruled in the name of
forest and CPR protection, even though there is a good case to be made that environ-
mental degradation is more clearly related to faulty forest policies, poor management by
the Forest Development Corporations, illegal encroachment on CPRs and the negative
impact of populist land redistribution policies.

Case study author: Priya Deshingkar

The case of goats in the livelihoods of the poor in Andhra Pradesh, like that of
hill tribes in Thailand (Box 5), illustrates how arguments premised on the objec-
tive of enhancing environmental sustainability can be distorted to promote the
rights and privileges of élites. Without external assistance the most marginalised
will generally lack the capacity to negotiate effectively for their rights. Informa-
tion and the development of local organisational resources may help them to
voice claims, as may access to technical specialists.
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Box 5. Negotiating access: collective rights and community-based forestry in Thailand

Since 1990, long-standing debates in Thai society about the rights of different social and
economic interests in using forest resources, and the role of the state in mediating these
rights, have been brought into focus in the process of drafting a Community Forestry Bill.
This process illustrates the ways in which private capital can shape the de facto
enforcement of egalitarian rights. Although the Thai government was able to challenge
the power of commercial logging interests, its resolve to enforce sustainable forestry in
conservation areas has been relatively weak, particularly when the groups that are
threatened (e.g. hill tribes) have weak or non-existent rights to citizenship or land title,
undermining their ability to claim other rights (e.g. to forest management and access).
These groups have obtained some leverage from Thai NGOs, which helped to improve
the definition of community use rights in the drafting of the Bill. However, Thai NGOs are
themselves split on issues such as community forestry, with some approaching problems
from a primary concern with environmental conservation, and others emphasising the
livelihood rights of the rural poor. While the Bill and the 1997 Constitution have provided
important political instruments with which poor and marginalised people could legitimate
not only their right to use and live in conservation areas but also their right to negotiate
political demands, there is a continuing need to defend and expand legislative provisions
in the processes of interpreting and implementing rights within policy.

Case study authors: Craig Johnson and Tim Forsyth

Passing and implementing laws: the role of the state

Under human rights law the state is the principal duty-bearer. Elaboration of the
obligations of states with respect to human rights has emphasised that this does
not mean that states have to provide free services. Rather, they are required to
respect, protect and fulfil these rights: fulfilling rights may require the state to fa-
cilitate, provide and/or promote these rights. In other words, state obligations
with regard to economic and social rights can be met by the state acting as regula-
tor and facilitator of other actors (market and civil society) who provide services,
if this can be justified as the most effective and sustainable approach possible with
the resources available.

In most of the case studies reviewed, the pressure for the creation and realisation
of rights came from civil society groups acting upon a recalcitrant state. However,
the state is not monolithic, and there are organic links between groups within the
state and groups within civil society: in many countries there are at least some el-
ements of the state which support, and sometimes even initiate, movements for
the creation of livelihood-related rights for the poor. Similarly, civil society is not
uniformly pro-poor: most societies contain powerful social networks amongst él-
ites which may work against the interests of the poor, while the poor themselves
may be divided along regional, ethnic or gender lines, and be occupied in press-
ing for particular privileges rather than universal rights.

The internal heterogeneity of the state, and the complexity of relations between
the state, powerful economic interests and civil society organisations representing
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groups amongst the poor, can be illustrated through the example of the Commu-
nity Forestry Bill in Thailand (Box 5). In this context, various state institutions
(both the legislature but also policy-interpreting and implementing bodies such
as the Royal Forestry Department, local government and courts) have become
fora for competition between local (“community”) and commercial interests. An
alliance of NGOs has pushed for a more pro-poor content to the Bill, and for the
enforcement of provisions for community rights for access rather than just man-
agement. While successes have been won, struggles over the definition and inter-
pretation of community-use rights have illustrated the potential of private capital
to influence the de facto realisation of nominally egalitarian rights, especially in
relation to geographically and socially marginal ethnic minority groups. The op-
position to commercial pressure has meanwhile been complicated by divisions in
the NGO community. While the case of Thailand’s Community Forest Bill dem-
onstrates how changes in formal constitutional rules can influence local political
action, in Northern and Southern Thailand, it also demonstrates that the realisa-
tion of livelihood-related rights for the poor involves concerted action at a
number of levels and institutional fora.

Donors can make a difference

Donors have often been wary of engaging with human rights issues. Even those
(mainly bilateral) donors which have been prepared to establish an explicit com-
mitment to human rights within their development strategy have typically re-
stricted their advocacy to civil and political rights: there has been a sentiment
that approaching the core concerns of development (e.g. poverty reduction)
through the framework of economic and social rights is unrealistic and possibly
counterproductive. This has started to change (see Box 6).

Box 6. The emergence of rights approaches in donor policy and planning

The 1990 UNDP Human Development Report focused upon the overlap and complementa-
rity between human development and human rights approaches, and provided the impetus
for cooperation between UNDP and UNHCR in developing and piloting an approach to
country programming based on human rights analysis. The United Nations Children’s Fund
(UNICEF), meanwhile, has made the Convention on the Rights of the Child the key
reference point for all its programme and policy work, both nationally and internationally.
DFID and Sida have both explored the ways in which a bilateral donor might structure aid
policy according to a rights approach. Even the World Bank, although explicitly stating that
it cannot adopt a human rights approach, has in practice acknowledged that particular
rights (e.g. the political rights inherent in the advocacy of “voice”, participation, anti-
corruption and judicial reform programmes; women's rights central to promoting gender
equality) are crucially important for sustainable and equitable development.

Much of the donor interest in rights as the ends and means of development is still
at an early stage. However, there are an increasing number of examples in which
donors have sought to approach policy reform through a rights framework or
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with a strong rights component (Box 7). Building policy upon a framework of
rights is generally a slow process: it requires not only a good understanding of
people’s capabilities and needs (for which livelihoods analysis is ideally suited) but
also efforts to build a constituency for claiming rights, so that organised demand
from below is complemented with advocacy from above. Donors must thus ac-
cept that in approaching livelihoods-focused policy using rights, they must be pre-
pared to invest considerable time and effort in first facilitating a coalition in sup-
port of the rights in question, both amongst those intended beneficiaries, but also
amongst political allies. The return in terms of the long-term sustainability of
pro-poor policy justifies this approach.

Box 7. The role of donors and communities in the development of Forest Law in
Cameroon

Recent progress in community forestry in Cameroon offers positive lessons regarding how
legal rights for poor and marginal forest communities can be made real. Rights in the
forestry sector were achieved within a broader framework of entitlements and rights, and
in an incremental manner. The passage of the Forest Law in 1994 was thus the start
rather than the end of the process, and had to be elaborated and given operational
content in a series of policy developments. It was also butressed from below by the
development of local community capacity to negotiate the administrative process required
for registration of a community forest; and by support to communities in developing skills
in processing forest products, which increased the value obtained from the forest, and
hence the commitment to manage it sustainably. This case is particularly instructive for
donors in that, in the absence of domestic champions for forest communities, the long-
term commitment of a group of bilateral agencies was crucial to progress in the develop-
ment of community forestry rights.

Case study author: David Brown
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Appendix 4

Combining Growth and
Social Protection in Weakly
Integrated Rural Areas’

John Farrington and Gerard J. Gill

Growth-focused strategies, especially for rural Africa, are making a comeback.
One important question is what such growth might do to reduce rural poverty,
and, increasingly, what potential it offers for reducing the risks of civil strife in
neglected areas. For some countries, rural areas will continue to contain the ma-
jority of poor for many decades, and the majority of these live in areas weakly
integrated into markets, so that the size and timing of impacts from growth in
better integrated areas are uncertain. Is social protection (in the form of resource
transfers) the only viable strategy for the more remote areas in the meantime, or
are there worthwhile interventions for these that promote appropriate agricultur-
al or non-farm growth, perhaps incorporating wider interpretations of social
protection? The responses to these questions discussed below are piecemeal and
tentative, and some are far from new, but this area of debate is here to stay, and
merits more detailed study if the best use is to be made of scarce resources.

Policy conclusions

» Growth-focused visions have the potential to reinvigorate rural areas, but
tend to underestimate the gulf between areas well integrated and weakly
integrated into markets, and the small relative size of the former, espe-
cially in Africa.

o Weakly integrated areas contain the majority of rural poor, and are the
most prone to civil strife, especially where they contain ethnic minorities.
Frequently they are also the most ecologically fragile.

e The impacts of growth in well integrated areas on poverty elsewhere,
whether through a “trickle-out” of price or income effects, or through
migration into them, will be at best be gradual.

1 This paper appeared in 2002 as ODI Natural Resource Perspectives Paper no.79.
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Although social protection measures are an intuitively appealing alterna-
tive, they face severe fiscal and implementation constraints and are likely
to be limited to those (i.e. the destitute) who cannot readily engage in pro-
ductive activity.

More viable alternatives are those which are growth-oriented but incor-
porate social protection measures. This paper suggests how these might
be pursued in respect of agriculture, indicating how environmental and
citizenship perspectives might also be built in

These will require province-based visions and participatory arrange-
ments for planning public investment and service delivery, which will
complement the national-level perspectives of PRSPs.

Initially, such measures will be largely publicly funded, but may be imple-
mented by private non-profit or commercial agencies

They will need to address more fully than hitherto the interactions among
sectors or resources, such as the health/nutrition/drinking water nexus
(and its implications for agriculture), and spatial interactions, especially
between small/medium towns and their rural hinterlands.

Many of the ideas discussed here are not new, but remain largely unim-
plemented, suggesting that the returns to the study of implementation
constraints (or, more fundamentally, “implementality”) would be high.

There is no case for “writing off” agriculture in the more remote areas,
nor, at the other extreme, for assuming that the private sector will “look
after itself ” by filling in all the gaps in production chains (which it will not,
until adequate infrastructure and enabling conditions are in place, which
will take decades in some areas).

To monitor nuanced policies of these kinds will require new knowledge
and policy analysis capabilities, and to strengthen these is an urgent re-
quirement.

Introduction

Fresh thinking on how poverty in rural areas can best be addressed is opportune
for several reasons:?

poverty will, according to one estimate (IFAD, 2001), continue to be predom-
inantly rural until 2025, and is predominantly located in the more “difficult”
areas;

transitions towards creating viable markets in which agricultural producers
can thrive have taken much longer, and have had more serious social effects,

2Many of these are also discussed by Ashley and Maxwell (2001).
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than those promoting liberalisation and privatisation in the early 1990s had
imagined, prompting calls for state re-engagement in some areas;

« persistent distortions in global markets are more damaging to the interests of
developing countries than many of the advocates of globalisation had imag-
ined. The most pervasive of these — subsidies by Organisation for Economic
Co-operation and Development (OECD) countries to their own producers —
alone amount to $1billion/day, equivalent to the aggregate GDP of Africa,
and six times the global volume of foreign aid (The Economist, 2 February
2002, p.75);

* new, and perhaps unjustifiably stringent, food safety, sanitary and phytosani-
tary regulations regarding food products in the EU and elsewhere will
amount de facto to a new non-tariff barrier to developing country agricultural
exports;

» volumes of aid have fallen in real terms, and aid to agriculture in the late
1990s was only 35% of its value ten years earlier (IFAD, 2001);

« these distortions mean that few developing countries, and few producers with-
in such countries, have yet been able to seize the prospects for growth offered
by globalisation, and this trend seems set to continue;

« they also mean that an agriculture which remains as heavily taxed as in the
past (Schiff and Valdes, 1992) has no prospect of competing internationally:
the paradigm of disproportionate taxing of agriculture to fund investment in
other sectors (or consumption) has to be overturned.

Yet a number of new initiatives are being taken which ought to provide a stronger
basis for rural development in future, including the New Partnership for Econom-
ic Development (NEPAD) among African leaders, and efforts to convert debt into
aid among the Highly Indebted Poor Countries (HIPC) through new Poverty Re-
duction Strategy (PRS) processes, driven by participatory consultation, led by
governments, and supported coherently by donors. The majority of HIPC gov-
ernments have long seen economic growth as the driver of rural development
and poverty reduction, and at least one donor is taking a fresh look at growth,
noting that it needs to be over twice as high as the sub-Saharan Africa average of
3%/yr if there is to be some prospect of achieving the Millennium Development
Target of halving the proportion of people in poverty by 2015. There is a strong
pro-growth lobby in Washington and elsewhere (e.g. Dollar and Kraay, 2000),
and at least one influential policy paper (Fafchamps et al, 2001) has recently ar-
gued strongly for a focus on export-led growth, suggesting that earlier develop-
ment assistance failed in part because of divided objectives between growth pro-
motion and social protection.

This paper seeks to contribute to the current reassessment of rural development.
Its central proposition is that the location of poverty matters, and it first proposes a
market-based definition of location, namely that the majority of the poor are to
be found in areas weakly integrated into markets. It then suggests that much of the
desired rural growth is likely to occur in well integrated rural areas, and that
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“spread” effects are poorly defined and will take much longer than anticipated.
Can, then, other types of measure — based for instance on “social protection” —
be relied upon to reduce poverty in weakly integrated areas (WIAs)?® The analy-
sis by, among others, Nayak et al. (in press) in India suggests that, in the poorest
areas, fiscal and implementation constraints prevent purely social protection
measures from having more than a very limited role. This drives the main argu-
ment of the paper — namely, that we must start where poor people are, not where
we would like them to be — in order to develop a new wave of initiatives which
build into poor people’s existing livelihood portfolios the types of growth that are
not only more “socially protecting” but also generate environmental dividends
and help to reduce the risk of civil conflict occurring disproportionately in “diffi-
cult” areas. The paper makes specific suggestions on how production-focused
policies (here, in relation to agriculture) can be reformulated to incorporate ele-
ments of social protection. It examines the types of planning and delivery mech-
anisms that would be appropriate, emphasising those offering prospects of en-
hanced citizenship among poor people, and finally indicates areas where new
knowledge is required and additional capacity has to be built.

Location matters: who and where are the poor?

There is general agreement that within 15-20 years most of the poor will no
longer live in rural but in urban areas. However, for the poorer countries where
poverty persists at high levels and where the absorptive capacity of urban areas
remains limited, poverty will continue to be largely rural. There seems little rea-
son to dispute longstanding estimates (e.g. in various IFPRI publications) that the
majority of rural poor are in located in “difficult” areas. These have been di-
versely described (Box 1). An important feature of such areas is that they are of-
ten the locus of civil strife,* and, in the wake of September 11th, there is growing
concern that past neglect has contributed to conflict, especially where ethnic mi-
norities are present. For present purposes, “difficult areas” are defined primarily
as those weakly integrated into national and international markets. In some cas-
es, these correspond with entire countries (such as those landlocked in Africa).
For instance, the cost of transport between Kampala and Mombasa is equivalent
to a tariff ranging from 50% to 140% on Uganda’s manufactured exports. A re-
cent analysis (The Economist, 2 February 2002, 73-5) suggests a growing bifurca-
tion between the small number of developing countries able to integrate into
world markets, and those not (including much of sub-Saharan Africa).

® Investments in the social sectors such as health and education are important from both productive and
social protection perspectives, but are large topics in their own right and fall outside the scope of this
paper.

“ An overview of sub-Saharan African countries by Farrington and Lomax (2001) for instance, suggests
that of 17 countriesexperiencing chronic political instability in the late 1990s, the instability was most
evident in remote provinces in 9 cases.
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Box 1. Definitions of “difficult” areas, and spatial distributions of poverty

“Difficult” areas are variously defined as having:

« low agricultural potential (owing to combinations of climatic, hydrological, soils,
topographic or pest and disease problems)

« fragile ecology
» weak infrastructure
« highly fragmented and weakly functioning markets

e poor connectivity to national, regional and global markets

Some of the rural poor are small, own-account producers in the agricultural or
Rural Non-Farm Economy (RNFE), some are labourers (whether seasonal, casu-
al or permanent), all are (generally undernourished) consumers. But the poor are
not fully defined simply as low income-earners or consumers: they are also char-
acterised by low ownership and weak access to assets (natural, physical, financial,
social and political), high levels of vulnerability to risk and uncertainty, and exclu-
sion by social, administrative and political processes. Households headed by or-
phaned children, the elderly or women with high numbers of dependents are dis-
proportionately represented among the poor. The inability of these to engage ful-
ly in production is problematic for growth-based strategies: existing mechanisms
of resource transfer must be strengthened, or new ones introduced, if they are to
share the benefits of growth. Finally, many of the poor are members of tribal,
religious or ethnic minorities (tribals constituting some 70 M or 7% of India’s
population and significant parts of the populations in Latin America and SE
Asia), who may not wish to follow conventional, western trajectories of “develop-
ment”, so that particularly sensitive strategies are needed to identify options for
these people and to protect them from the more predatory features of market-
based development.

Do conventional growth strategies impact on
weakly integrated areas?

Econometric studies have long argued that agriculture is the engine of wider
growth, including that in the rural non-farm economy and, to some degree, in the
urban economy. Problems of data and econometric technique notwithstanding,
this broad conclusion appears irrefutable. More recently, cross-sectional multiple
regression models of this kind claim to have identified a strong link between agri-
cultural growth and poverty reduction, suggesting that an increase in agricultural
yields of one third might reduce the numbers in poverty by a quarter or more (Irz
et al., 2001).

One of the most severe drawbacks of the models on which these estimates are
based is that, although they identify consumption and employment effects as po-
tentially the most relevant to the poor, they do so by drawing on cross-sectional
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analysis, but as White and Anderson (2001: 284), observe “which sectors are pro-
poor is probably country-specific, so that cross-country analysis cannot pick up
strong effects”. For this reason, cross-country studies cannot be expected to give
much indication of the effects of growth (e.g. as between strongly and weakly in-
tegrated areas), nor of ways in which the impact on the latter might be strength-
ened. Two related questions are whether the conditions for enabling growth are
common to both strongly and weakly integrated areas, and whether they can be
expected to progress equally across both. Box 2 summarises some of these condi-
tions.

Box 2. Prerequisites for growth

Governance needs to be improved at all levels, including greater responsiveness to
citizens’ demands and rights, reduced corruption, improved financial transparency, and
improved capacity for policy monitoring and course correction — in short, states need to
shift from predatory to enabling modes;

Business environments to attract new private (and largely foreign) investment, and to
stimulate (and attract back) domestic savings, need to be right, including improved legal,
regulatory, administrative financial and insurance frameworks;

Infrastructure development, possibly with increased private sector involvement, is a
further component of the enabling environment; as is

Human resource development, including the “demographic transition” to lower population
growth rates;

Regional integration can have powerful trade benefits.

Finally, export-led growth is unlikely to succeed against high tariff and non-tariff barriers
in importing countries, and to reduce them is a priority.

Commonalities among the conditions for growth between well and
weakly integrated areas

If the preconditions in Box 2 were established, would this not equally benefit well
and weakly integrated areas, so that business would thrive in both and specific
measures for more difficult areas would be unnecessary? In reality, political pres-
sures are likely to ensure that the preconditions are met first in the better inte-
grated areas. To implement them elsewhere will be more expensive, given ration-
ing the sparse population densities in many weakly integrated areas (e.g. one
household per km? in Zambia). For the same reasons, service provision relevant
to human resource development (agricultural extension, education, health care)
is also likely to be rationed. The quality of service provision will be more difficult
to monitor there, as will be that of government response to citizen’s rights and
demands. Development strategies for weakly integrated areas need to be de-
signed against realities of this kind.
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“Trickle out” from well integrated areas?

A second set of questions concerns how far any growth effects achieved within
well integrated areas can be expected to impact on WIAs. The more they can be
expected to, the more a policy of laissez faire (i.e. without specific attention to
WI1As) would be adequate. Apart from any positive consumption or employment
effects such growth might have, the tax revenues it generates should permit in-
creased public investment overall, including in weakly integrated areas. As far as
market-based effects are concerned, employment, investment and income effects
have been calculated and projected forwards in some contexts, but are well below
the levels associated with, for instance, the Asian Tiger economies, whose indus-
tries succeeded in absorbing massive amounts of rural labour and corresponding-
ly in reducing poverty over the decades of the 1960s-80s. Where growth is lower,
such effects are likely to be limited to the well integrated areas themselves.

Kenya, for instance, exhibits many of the desirable features of an economy
geared to external markets: it has a tourist industry with an annual turnover
equivalent to 17.5% of GDP, and a floriculture- and horticulture-based export
industry contributing 15% of GDP. However, the evidence of impact by these in
weakly integrated areas is extremely sparse, and poverty persists there. Countries
such as Kenya are clearly exceptional: many others in sub-Saharan Africa are
likely to be much less responsive to growth strategies, whether or not export-ori-
ented, and the size of sub-sectors with potential for rapid growth is much smaller
in relation to their overall numbers of rural poor, so that poverty impacts, wheth-
er through price, wage or employment effects, will be slow to materialise.

Arguments in this section suggest that the benefits of “enabling” public invest-
ment, and of growth processes themselves, are likely to be geared towards well
integrated areas. “Trickle out”, whether through employment or consumption
effects, even in the fastest-growing economies, will take several decades to impact
substantively on the majority of poor located in WIAs. In the meantime, there
are potentially beneficial initiatives that can be taken within WIAs themselves.
Two types of such an initiative are explored below: measures having a largely so-
cial protection focus, and measures combining growth with social protection.

Is targeted social protection an option for weakly
integrated areas?

Targeted approaches

Targeted approaches aim either to promote growth opportunities among particu-
lar groups, or to transfer resources to those such as the sick, elderly or women
with many dependents, who are unable to engage fully in productive activity and
so may benefit little from growth promotion. Our concern here is mainly with the
latter. Fiscal constraints mean that scope for income or consumption transfers to
the poor is limited, and some large-scale cross-country econometric studies (e.g.




118

APPENDIX 4

Dollar and Kraay, 2000) have suggested that “social spending” of all kinds has no
statistically significant effect on the poor’s share of income. However such studies
suffer the same difficulties as identified above, making it unlikely that they will
detect significant pro-poor impacts within-country. It is clear, for instance, that
old-age pensions can have strong poverty-reducing impacts, but few countries are
fiscally or administratively able to implement these. Also, donor commitments to
food aid have had beneficial impacts on the poor in some circumstances. Howev-
er, the potentially negative effects of food aid, along with questions of how far the
infrastructure they have created has contributed to a growth in productive capac-
ity, has led some (e.g. Devereux, 2001) to suggest that at least part of such donor
assistance might more usefully subsidise agricultural inputs than provide food re-
lief.

India has an extremely comprehensive set of targeted approaches, until recently
totalling over 240 schemes, projects and programmes sponsored by central gov-
ernment alone, many of which are purely redistributive. Although in many cases
exemplary in the pro-poor features of their design, these have exhibited chronic
weakness in implementation (Box 3), prompting one seasoned observer to suggest
if the aggregate budget for these of Rs 350bn (US$8.5bn) were simply handed
out directly to the intended beneficiaries, it would buy 3 kg of rice per household
per day, which would be sufficient to remove undernutrition at a stroke (N.C.
Saxena, 2001). Certainly, the inability to deliver such interventions efficiently,
even in a country like India, where communications infrastructure is relatively
good and education levels among administrators relatively high, bodes ill for the
implementation of any effective redistributive measures being developed under
PRS processes among the generally weaker HIPC countries. Implementability
varies according to the characteristics of individual schemes, and this places a
premium on designing for robustness in implementation. More knowledge is
needed on how this might best be done.
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Box 3. Constraints to implementing targeted approaches in India

Constraints include:

« genuine difficulties in determining at very local level who is or is not below the
poverty line, but more often bribery (or political pressure) to include those ineligible
and/or exclude those eligible;

» awidespread tendency among the bureaucracy to interpret what are intended to be
flexible guidelines as rigid norms, and to supervise junior staff accordingly;

< political pressure to ensure that the bulk of benefits go to supporters of the ruling
party;

< awide range of corrupt practices in which bureaucrats at practically all levels
demand payment for performing what ought to be their routine duties (issuing
application forms, authorising legitimate applications...);

« tensions between central (i.e. often funding) and local (hormally implementing) bodies.
The latter rarely contribute much to funding but may be able to propose locally
appropriate adaptation, with, in the Indian case, additional political contestation
between States and Union over funding shares, targeting and delivery procedures.

Some types of scheme are clearly more prone to rent-seeking than others. For instance,
housing schemes involve individual grants of moderately large sums (typically Rs 20,000
— approx. US$500), so that demands for bribes by minor officials to agree that potential
beneficiaries meet selection criteria, obtain the necessary application forms, obtain
necessary countersignatures, etc. can reap large sums. By contrast, old-age pension
schemes involve very small transfers of around Rs100 per month, which is transmitted
through post offices. Once registered, a beneficiary rarely attracts corrupt interests,
given the small amount of money involved and its transparent and fairly safe payment
system. These patterns argue for a shift in resources towards the less corruptible
schemes, such as pensions. But this is unlikely to happen, at least in the short term: the
very fact that they are not easy to manipulate means that politicians are not interested in
them, so that they lack “champions”.

Source: Nayak et al, in press

What kind of growth strategies for weakly
integrated areas?

We have argued that conventional market-focused (and often high risk) growth
strategies will not always be appropriate for WIAs, and that social protection
measures embodying income or consumption transfers face severe fiscal and ad-
ministrative constraints. Yet, on grounds of poverty reduction and often also of
political stability, WIAs require more, and more nuanced, public investment. We
now set out the main dimensions of how this might be done.
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Focusing policy perspectives on local conditions

Most OECD countries have pursued some kind of regional policy (as indeed
does the EU) to promote investment in the more remote areas. PRSPs and other
schemes for allocating public investment in poor countries similarly need to be
broken down into a number of province perspectives. These will:

< work with people, local business and local government to define realistic vi-
sions for development in those areas — which embrace both the farm and
non-farm economy — but not exclusively with local people, since outside ex-
pertise will normally be required to identify both economic opportunities and
pro-poor ways of exploiting them;

< set out priorities and sequences for public investment (e.g. in infrastructure
and human capital) in support of this;

« identify how spatially fragmented markets can be managed to protect local
producers and consumers from excessively rapid change. Examples would in-
clude:

« regulating the import into the area of food aid or other forms of subsidised
food to protect local farmers against unfair competition;

« using instruments such as local taxation to regulate “imports” of modern
goods (e.g. plastic utensils) which undercut the market for local industies, in
such a way that the transition for such industries is gradual rather than vio-
lent.

This is not to argue for permanent high levels of protection, nor for province vi-
sions that remain fixed over long periods — they must, rather, be “rolling” frame-
works, updated at regular intervals in response to emerging opportunities and
constraints.

Combining growth and social protection

From a growth promotion perspective, undoubtedly, much can be done to sup-
port producers even in WIAs in recapturing some of the major markets recently
lost (often to higher-income producers based elsewhere) in major smallholder
commodities such as cotton and cocoa (perhaps to a lesser extent in other com-
modities — tea, coffee, rubber — which have important employment and/or out-
grower dimensions, in so far as they are located in WIAs). There may also be op-
portunities for exploiting market niches for low-weight, high-value produce (e.g.
herbs, spices, crop seeds, honey, and non-timber forest products). However, the
bulk of farming activity is likely to remain in food products geared to subsistence
and/or local, fragmented markets. Where poverty is rife, WIAs are dominated by
consumption deficits, in terms of both quantity and quality, and our arguments
below are that there are important ways of linking production and social protec-
tion to support farmers, labourers and consumers more fully in these contexts —
social protection being interpreted here not in the narrow sense of resource
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transfers, but in the wider sense of measures which add security to poor people’s
livelihoods.

One outcome of much of what we suggest would be to strengthen and stabilise
local markets. Another would be to accept that the farming and marketing of
food staples will remain important in WIAs for the foreseeable future and invest
in research and extension to boost its productivity of these. Past investment in re-
search and extension (classically the “green revolution”) focused almost entirely
on well integrated areas. The latter can increasingly rely on private sector invest-
ment, so that public sector resources — from the Consultative Group on Interna-
tional Agricultural Research (CGIAR) institutes down to national agricultural re-
search systems (potentially in partnership with civil society organisations) can
gradually refocus on areas of market failure, and they need donor support in do-
ing so.

In all of the above, better understanding of the labour economy is crucial to pov-
erty reduction (since, for many, labour is their principal resource). To generate
higher-productivity opportunities for labour, and so enhance returns even in slack
periods, and stabilise them between years, is perhaps the most fundemental way
of enhancing social protection. This provides powerful arguments for strategic
change in agricultural plans and programmes so that they aim primarily to in-
crease returns to labour (and, secondarily, returns to land). This should be done
in ways consistent with maintaining or expanding overall volumes of employ-
ment, and keeping down the price of food by appropriate sharing of the gains of
technical change between producers and consumers.

It is worth emphasising that new policy options of the kind outlined in Box 4 have
both supply and demand implications: success in reducing income fluctuations
implies more constant levels of demand for food and related products, and posi-
tive effects on the price stability of these. Whilst these combinations of produc-
tion and social protection initiatives have considerable potential, there is no sug-
gestion that they can cover all eventualities. Where social protection can be af-
forded and implemented, it needs to be provided to those unable to engage fully
in production or to benefit from the types or arrangement discussed above. In so
far as it is provided, it will represent a further source of enhanced income and re-
duction in the variability of income, and food prices, and hence consumption.

Box 4. Ways of combining production and social protection objectives (focusing
principally on agriculture/NR sector)

i. Reducing risk and uncertainty both by increasing the benefits of growth over
time, and reducing their variability: such benefits may be defined in terms of
income or consumption, including qualitative (e.g. nutritional) dimensions. Efforts to
reduce inter- and intra-year variations include: the promotion of new, multi-enterprise
farming systems (across crops, livestock, trees) and development of on- or off-farm
activities for “slack” seasons; the development of drought tolerant, and pest and
disease resistant, crop varieties; improved access to irrigation water; and improved
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VI.

soil qualities. Seasonal credit needs to be arranged so that repayment is not
immediately post-harvest (i.e. when agricultural prices are lowest). Where standards of
public administration are good, and seasonal swings in agricultural prices particularly
severe, new, streamlined ways of intervening in grain markets can be attempted (in
selective and closely monitored ways). In areas of pronounced seasonality of food
supply, a particularly important task for the public sector research and extension
system would be to develop and popularise early-maturing varieties that can supply
food in the hungry season.

i. Reducing risk and uncertainty by supporting the pro-poor resolution of

conflict over common resources (e.g. water, forest, grazing land): such conflict
may be among different categories of producer, but also between producers and
consumers, as in the case of water — poverty effects are likely to be much stronger if
domestic water supplies are prioritised over agricultural uses during drought. This
may require restriction on the installation and/or use of certain technologies by
farmers (such as deep tubewells) which reach deeper into the aquifer than domestic
handpumps generally can. More secure rights to land and/or long-term investments
such as trees allow these to be harvested to meet household crises. Microwatershed
development, where it is handled sensitively, provides a context in which agreement on
joint action over the rehabilitation of local resources has positive effects on production
and the environment, in addition to reducing seasonality and enhancing people’s
capacity for local level planning. This is one of the few arenas prioritising societal over
individual protection.

Reducing the vulnerability of poor households to idiosyncratic and covariate
shocks: insurance schemes may help in the latter case, but new models are needed
to overcome the cumbersome nature of existing schemes; microfinance (not tied to
particular purposes) can help to provide the financial flexibility needed by the poor to
meet crises; wider access to telephones can help them to arrange emergency
transfers as well as obtain information on productive activities; land reform can
enhance their asset-base, and encourage the creation of a long-term asset base such
as trees which can be harvested to meet peak expenditures, and formal land title can
help them to secure loans.

. Responding to emergencies and to complex political instability: the scope for

combining social funds with more imaginative approaches to agricultural rehabilitation
needs to be explored in order to progress beyond current “seeds and tools” approach-
es.

Helping conflict-affected areas: support is needed for the development of short-
and longer-term livelihood, reconstruction, and mediation strategies for people in such
areas. One option could be to identify local CBOs and nodal community members and
empower them to work on problem identification, prioritisation and programme
planning through to implementation and self-evaluation. Local leaders would have to
identify the appropriate entry points.

Migration (seasonal, permanent) and commuting need to be monitored more
closely and supported better: for the long term, local economic development will
aim to reduce “distress” migration and enhance opportunistic, accumulative,
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migration. Meanwhile, support to migration will seek to reduce monopolies in
transport, accommodation, identification of employment opportunities, etc., enhance
mechanisms for financial transfer and reduce the potential losses of entitlements faced
by the poor when they are away.

vii. Improving market integration: market information flows can be improved and
institutions and partnerships built that will facilitate market entry and encourage
competition in order to reduce the transaction costs of doing business with and within
WIAs.

viii. Developing the rural non-farm economy: the RNFE can be developed on several
principles, e.g. on the basis that remoteness and high transaction costs bestow
natural protection from urban producers, and/or on the basis of adding value through
the local processing of agricultural or NR products, especially where this coincides
with periods of otherwise slack labour demand.

The need for new local knowledge in support of “growth with social
protection”

Many of the options outlined above are knowledge intensive, and require much
stronger policy analysis capabilities than are generally found. New knowledge is
needed in several areas, including:

How the labour economy works: long-term trends in employment, incomes,
migration, etc.; which own-account producers in the farm or non-farm econ-
omy benefit from particular types of change, how and how far; which are ex-
cluded (or decline new opportunities), how and why. The same questions
need to be explored for labourers, in addition to questions about the causes
and effects of structural change, including for instance pressures towards the
casualisation of labour markets.

How the benefits of growth (in agriculture and the RNFE) are traditionally
shared at local level between producers and those unable to engage fully in
production, and between individuals and local-level social undertakings, in-
cluding social risk management — efforts to combine production and social
protection initiatives are premised to some degree on equitable sharing mech-
anisms.

What local patterns of conflict exist among different categories of producer
and between producers and consumers over access to common resources, to
identify entry points and sequences for pro-poor policy intervention.

What opportunities are available for using development support to WIAs to
reduce the risk of civil conflict.

What opportunities are available for linking relief and development resources
to progress out of situations of complex political instability.

What opportunities are available for developing citizenship and the articula-
tion of voice by the poor in community-based resource management discus-
sions.
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e What types of targeted intervention (whether focused on production or trans-
fers) are more robust than others in the face of implementation constraints,
and how these might be designed in future.

e How (and over how long) particular kinds of benefit from growth permeate
weakly integrated areas. The types of cross-country analysis favoured in
econometric modelling shed little light on this — specific country studies are
needed.

Conclusions

Much of what has been written here may sound at odds with neoliberal prescrip-
tions in which states merely facilitate and regulate the functioning of robust mar-
kets. It is at odds with these, and for two reasons: first, at a pragmatic level, many
aspects of markets especially in the more remote rural areas, have demonstrably
failed to function at anywhere near the level of efficiency that would best serve
the interests of consumers or producers. Second, at a level of principle, the con-
ditions faced by many of the poor are such that they cannot engage fully in mar-
kets, even for their own labour, or if they could, would run the risk of even deep-
er deprivation. One of the first duties of states is to enable their citizens to
achieve acceptable minimum levels of wellbeing. For as long as the right of na-
tion states to do this is respected, decisions over the role of the state need to be
determined against political at least as much as economic criteria. At the interna-
tional level, this implies a recognition of plural ways for states to engage with (or
defend themselves from) globalisation; and, within nations, a recognition that
policies can and must be differentiated by area, and this will imply different roles
of state and market across areas.® This is not only consistent with the long prac-
tice of regional policy within OECD countries, but essential for appropriate pri-
oritisation of public investment through national frameworks such as PRSPs, and
for the design of modalities for local planning, service-delivery and accountabili-
ty which are not only locally relevant but are accessible enough to permit the
growth of citizenship through such measures as enhanced social embededness,
democratic deepening and engaging appropriate external actors (Johnson,
2001). One important difference between developing country “province policy”
and the regional policies of OECD countries is that it is often the former which
are the most prone to civil strife, especially where ethnic minorities populate the
geographical margins. Again, the returns to public funding of development initi-
atives in WIAs which generate a “peace dividend” (where the alternative is civil
strife) are likely to be exceptionally high.

A related choice will be over the options for field testing new initiatives. The as-
sumption underlying PRS processes is that implementation (and, implicitly, test-
ing) will be driven by government. But donor “projects” represent an attractive
(and, for governments, a low-risk) alternative, providing that they are designed in

5To re-emphasise: this does not imply efforts to defend in perpetuity some perceived local comparative
advantage, nor does it argue for long-term subsidies.
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ways which do not step unrealistically beyond the range of options open to gov-
ernment. Certainly, we see strong reasons for promoting donor-supported
“projects”, both in this mode, and as a vehicle for building policy analysis capabil-
ity within developing countries, which will be essential if more nuanced ap-
proaches to poverty reduction are to be monitored adequately, and course correc-
tions designed.

A third conclusion is that the implementation capacity of most developing coun-
tries is far weaker than generally assumed by those advocating new forms of aid,
such as PRSPs and budgetary support, and is being weakened further as the full
effects of HIV/AIDS come into play. Many of the ideas developed in this paper
will have a familiar ring to academics, donors and developing country adminis-
trators, and yet only a small fraction of the potential that they offer is being ex-
ploited in reality. There is no valid case for donors to bypass local administrations
in trying to implement such measures. Yet there is a valid argument for donors to
help in building local capacity and in experimenting with novel forms of service
delivery which may subsequently be taken up by governments. The pendulum of
donor interest is swinging towards “higher level” forms of engagement — PRSPs,
budgetary support, fiscal reform, policy advocacy and all that they imply. Yet,
these depend crucially for their success on massive improvements in implementa-
tion capacity. Without new ideas and efforts here, the new donor interests will
prove to be a blind alley, and in the process will seriously damage the wider cause
of development assistance.
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Appendix 5

Review of Sida’s Monitoring

and Evaluation Practice with
Reference to Area Development
Projects, Partnership Policy,
Capacity Building and Good
Governance

Anders Rudqvist

1. Introduction

This section consists of a review of Sida’s monitoring and evaluation practice
with reference to the agency’s evaluation objectives and the implications of its
partnership, ownership and participation policies. Sida’s experiences in the field
of organizational learning are explored as well as implications for monitoring
and evaluation of a new generation of area development projects emerging in the
context of a reorientation of rural development projects, where traditional pro-
duction and service delivery objectives are combined with broader sector objec-
tives and efforts to support public sector capacity building and good governance
in partner countries. Finally, a number of new concepts and initiatives relevant
for the preparation and design of the new generation of area development
projects are presented. These concepts and innovative experiences focus on citi-
zen participation in public sector capacity building, strengthening of the respon-
siveness of public institutions vis-a-vis citizens, and good governance at large.

1.2. Monitoring and evaluation

Monitoring is usually defined as the continuous assessment of project implemen-
tation in relation to agreed schedules, and of the use of infrastructure, services
and other inputs by project beneficiaries. A key objective of monitoring is to pro-
vide project management and other stakeholders with permanent feedback on
implementation and to identify success, problems or failure as early as possible in
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the project cycle, to facilitate timely adjustment. Evaluation is the periodic assess-
ment of a project’s expected (and unexpected) relevance, effectiveness, efficiency,
impact and sustainability in relation to stated objectives. It should be noted that
monitoring and evaluation are intimately associated with, and constitute key in-
struments for learning from practice and experience. Also, monitoring consti-
tutes the basis for and facilitates evaluation.

2. Sida evaluations — objectives and policy

Sida’s two main evaluation objectives are learning and accountability (control). Eval-
uations conducted by Sida aim at producing or documenting new knowledge
and learning from development interventions which, through appropriate feed-
back, contribute to improvement of ongoing or new activities. The second objec-
tive refers to accountability or control and is associated with the use of the finan-
cial resources spent on development cooperation generally or on specific
projects.! Accountability here includes Sida’s own accountability in relation to its
board and principals, but it also involves holding partner country governments
and administrations accountable for funds provided by Sida. These evaluation
objectives should be considered in relation to Sida’s views and policy with regard
to the concepts of “ownership” and “partnership”.

3. Ownership and Partnership

Sida’s view of ownership implies that the partner country must have full rights to
use the resources provided within the framework of the project agreement, but
also be prepared to assume full responsibility, participate actively in the work and
be ready to implement an agreed project on its own initiative.? Sida has defined
three guiding principles for promoting ownership and partnership:

» Sida staff should work actively to ensure that ownership is clarified at the dif-
ferent levels of development cooperation, that it lies as close as possible to the
target group and other interested parties, and that their ownership is respect-
ed and strengthened.

< In relation to the parties that participate in each project Sida’s staff has the
task of finding a practical, feasible balance between promoting ownership
and exercising control.

« Sida’s staff has the task of actively promoting sector programme support and
support that promotes popular ownership by the target group and other in-
terested parties.

As a rule, the owner of a project is the cooperating institution or organization
with which Sida concludes a project agreement i.e., usually a government institu-

! Sida’s Evaluation Policy, Department for Evaluation and Internal Audit, Sida, Stockholm, 1999, p.1
2 Sida at Work, Sida’s Methods for Development Cooperation, Sida, Stockholm, 1998, pp.16, 17.



APPENDIX 5

tion or an organization with ties to the government. Nevertheless, there may exist
a hierarchy of “cooperation partners” or “owners” at different levels (e.g., re-
search institutions, NGOs, community based organizations, private enterprises)
“owning” different components or aspects of a project.® In any case, the view and
the commitment of the government remain important factors influencing the
character of the partnership and ownership.

At a more comprehensive level and in project practice, the far-reaching partner-
ship and ownership policy implies a series of intricate problems referring to the
character of the political regime, the institutions and the mode of governance
prevailing in a given partner country. These factors stand out as key precondi-
tions, decisive for the realization of Sida’s global development goals as well as for
the coherence of the partnership policy with those goals. The character of the
political regime and the political will of the partner may, and in various cases ac-
tually do 4, enter into conflict with the development goals formulated by Sida.

Governments and more generally, institutions, differ in their attitudes and views
on the use and usefulness of evaluation. To a certain extent such differences may
also depend upon the purposes and character of evaluation. As we have seen,
evaluation should be an instrument for assessing relevance, outcomes and effi-
ciency of development interventions allowing for correction and improvement of
development projects and practices through learning, adaptation and modifica-
tion. Another, no less important aspect is that evaluation is a means to hold gov-
ernments, implementing agencies and donors accountable for the economic, po-
litical and administrative outcomes of development projects and investments.

Attitudes to evaluation, therefore, tend to differ among governments, as well as
implementing agencies and donors, along a continuum of positions between the
extremes of authoritarian and closed, and more open and democratic regimes.
Actually, promoting evaluation in more closed and adverse environments en-
counters, in many respects, the same resistance and constraints as promoting
projects aiming at grassroots organization and participation, anti-corruption or
poverty reduction. It requires decided and persistent efforts as well as analyses
and understanding of the social and political landscapes in which these efforts are
taking place.

To achieve broad and genuine stakeholder participation in monitoring and evalu-
ation, or fulfilling objectives such as learning and holding governments, institu-
tions and donors accountable, requires more than an “isolated” evaluation exer-
cise, including a limited number of stakeholder perspectives in consultation and
data collection. It requires, among other things, the development and systematic
application of a strategy for participatory monitoring and evaluation, which
when turned into practice would also demand more time and resources than
what is actually allocated to monitoring and evaluation activities.

® Sida at Work, pp. 18, 19.
¢ Certain of the partner regimes could, in fact, be categorized as predatory.
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We are not going to deal in-depth here with the overall policy challenge regard-
ing coherence of the partnership policy with other global development objec-
tives. This coherence issue is important and will be referred to in other sections
of this report. Here we will focus on the potential and actual challenges inherent
to the learning and accountability objectives of Sida evaluations, as well as on
some organizational, operational and practical problems associated with moni-
toring and evaluation of Sida projects.

4. Learning and Accountability

4.1. Learning

Learning is associated with changes in the way we perceive, interpret and act on
our surrounding reality. In development cooperation learning is very closely re-
lated to practice. Learning occurs through identification of problems and pro-
posals of solutions, but the final test of learning takes place when a proposal is
put into practice, resulting in a solution of the problem or a failure.

Learning, evidently, takes place at the individual level and individual learning
deserves full attention. But learning in organizations such as development agen-
cies, is achieved if knowledge of past experience is incorporated in organization-
al skills, procedures or cultures. Such processes reflect organizational interests,
structures, functions and decision-making contexts.® So, the development dis-
course on learning tends to focus even more on how structures, processes and
cultures of development agencies and their counterparts in developing countries
learn as organizations, and how they succeed or fail in creating conditions which
are conducive to individual learning.

In development organizations with multiple and complex objectives and activi-
ties it is difficult to establish with any confidence whether observed changes (e.g.
in organization, policy, practice or culture) are due to increased knowledge and
experience or to spontaneous ad hoc reactions to external influence and change.
Establishing whether and why organizational learning occurs is thus associated
with many attribution problems. But, in contrast, it seems easier to determine
factors that make learning difficult. In the recent study of learning in develop-
ment cooperation just referred to, the following key factors were identified:

Political constraints referred to earlier and related to partnership and coherence,
but also including coherence between different partner country government pol-
icies, and to broad and all-embracing development objectives that allow different
interpretations by various outside actors according to their own specific interests.

The unequal nature of the aid relationship, which makes recipient or partner countries
extremely dependent on the resources offered by donors, and impedes challeng-

5 Suhrke, A. (2002) ‘From one crisis to another, organisational learning in UNHCR?, in Carlsson, J. and
Wohlgemuth, L. (eds.) Learning in Development Co-operation, Stockholm : EGDI.
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ing the analyses, views and interests of the donor. Information bias and reporting
requirements often compel recipient country organizations to provide informa-
tion about project activities, which primarily serve administrative and program-
ming needs of donor bureaucracies.

Problems related to the organization of development agencies. The complex and open char-
acter of development activities entails great attribution problems that make per-
formance measurement difficult and uncertain. Thus, a broad variety of factors,
both in donor agency and recipient country, affect the outcome of an interven-
tion. The prevailing long-term perspective of development cooperation further
complicates establishing causality and identifying causal links. A single project
requires some three years before conclusions through monitoring and evaluation
feedback can be made. Large area development programmes and sector-wide
approaches may require 10-15 years.®

Also the great number and diverse nature of the development goals pursued by
agencies add to performance and outcome measurement difficulties and thus
hamper learning. The results, therefore, are frequently registered as different de-
grees of satisfaction among the principals (bureaucrats and politicians) of devel-
opment agencies, rather than in terms of measurable development impact.” It is
also common to measure performance with reference to input and output indica-
tors rather than in terms of outcome or impact.

The organizations and capacities on the recipient side are plagued by many drawbacks.
Information generally remains at the central level while regional and local organ-
izations are marginalized with respect to both information and participation in
decision-making. Local institutions and organizations are few and weak in terms
of human and financial resources. Staff turnover is high and communication be-
tween local organizations is weak, which constrains accumulation and applica-
tion of appropriate knowledge and skills.

Sources of knowledge and quality of information. Development agencies, universities
and research institutions produce a substantial amount of evaluations, special
and ad hoc studies, etc. For many of the partners in development cooperation,
however, this information is not very relevant. The reason for this being that the
information is often considered as vague, unclear, inconsistent, incongruent and
scattered. The criticism has been summarised in the following major points:

» Evaluations are “donor-centric” and are too often used to advance or further
the donor’s view on how things should be done.

« Evaluations are not easily available, particularly for local stakeholders who
often never see the report.

8 Carlsson, J. and Wohlgemuth, L. Learning in Development Co-operation, an introduction. Stockholm:
EGDI.

T Edgren, G. ‘Fashions, Myths and Delusion, obstacles to organisational learning in aid agencies’, in
Carlsson, J. and Wohlgemuth, L. (eds.), Learning in Development Co-operation, Stockholm : EGDI.
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< Evaluations rarely provide information about impact and aid effectiveness.
Furthermore, they are often methodologically weak and can seldom fulfil ba-
sic scientific criteria.

e The recommendations are general, woolly and sometimes difficult to act
upon because of their lack of concreteness.

* Thereis a lack of baseline data.

Learning from experience is essential in complex and variable activities and set-
tings such as those prevailing in the context of development cooperation. A pre-
requisite for systematic learning in area development projects is the existence of
effective monitoring and evaluation systems, which should also provide essential
links of interaction between different levels and actors of a project or a more
wide-ranging development programme.

Traditional monitoring and evaluation has mainly incorporated the perspectives
of a few key stakeholders such as donors, project management, and partner gov-
ernment institutions. Over the last few decades, however, more comprehensive
approaches (involving analysis of objectives, means, settings or contexts) have
evolved, attempting to include a broader range of perspectives and stakeholder
categories in monitoring and evaluation.

Comprehensive and participatory approaches are obviously essential to projects
adopting a process or learning approach. Such adaptive process approaches,
however, require close and regular monitoring, training of participants and in-
tensive staff involvement. The area development projects included in this evalua-
tion have also, in varying degree and fashion, attempted to apply participatory
methods for planning, monitoring and evaluation purposes. In more comprehen-
sive and participatory approaches the orientation and significance of evaluation
should ideally shift from exercising control towards constituting a process, forum
or space for negotiation, involving multiple perspectives and stakeholder catego-
ries.

In a broader perspective, Sida would need to develop a consistent strategy on
participatory evaluation methods and an operational practice that acknowledges
participation as a dimension running through the consecutive project phases. In
other words, preparing and facilitating participatory monitoring and evaluation
would start with, and benefit greatly from, activities aimed at initiating and sup-
porting participatory planning.

4.2. Sida and organizational learning

The Swedish National Audit Office, RRV, carried out the so far most significant
and systematic assessment of organizational learning in Sida in 1988.° Several of

& Carlsson, J. and Wohlgemuth, L. Learning in Development Co-operation, an introduction. Stockholm:
EGDI.
® Riksrevisionsverket, RRV, Lér sig Sida? (Does Sida Learn?), Stockholm, 1988.
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the main findings and conclusions of the study point to problems that are fairly
well known and discussed, and which affect not only Sida but also many other
development agencies.

As are most development agencies Sida is organised in departments, divisions
and other units according to sectoral, functional and geographic criteria or disci-
plinary specialisation. Organizational analysts and common sense reasoning tell
us that this type of organisation involves boundaries and restrictions, which limit
multidisciplinary interchange and cross-fertilization across geographical regions
and thematic areas. It is also considered to constrain organizational learning.
Currently, for example, a discussion is going on within Sida about the appropri-
ateness and effectiveness of the present organizational structure as a means to
achieve Sida’s overarching objective, poverty reduction.

There is no quick or simple fix to overcome this problem as evidenced by the re-
curring organizational changes among multilateral and bilateral development
agencies over the years. Nevertheless, teamwork across boundaries and focused
on project, programme or sector work is one obvious way to deal with this predic-
ament. Most of the tasks of development agencies do require teamwork or coop-
eration across units, departments or even agencies.

Yet, the 1988 study of Sida reported frequent complaints among the staff that
senior managers did not have the time to discuss options, aspects and policy in-
consistencies related to a project, study or report. Team learning, thus, seemed to
be no priority among senior managers. Also over the last few years staff have
been complaining that time pressure precludes much needed discussion of more
analytical questions.®

Both the 1988 study and subsequent observers have voiced concern over Sida’s
increasing use of consultants for project implementation as well as for technical
and analytical work. The perceived risk is that this kind of outsourcing may drain
the agency of technical expertise, and weaken the capacity of headquarters to
accumulate knowledge and sense about what is going on at different levels in
partner countries and project settings. Furthermore, too heavy reliance on con-
sultants may result in impoverishment of the agency’s institutional memory. Es-
pecially if the prevailing decentralized organization and management at Sida
leaves too much leeway for consultants to influence terms of reference or policy
formulation emerging from their own work.

As noticed earlier, one of the common complaints from donors over recipient
country organizations is that staff turnover is high and communication between
local organizations is weak. Nonetheless, these are not uncommon problems
among donor agencies either. The 1988 study of Sida noted with preoccupation
the high turnover of staff within Sida, and high turnover still constitutes a serious
difficulty for the stability, institutional memory and sustainable organizational
learning within the agency. It should be added that weakness of communication
with other organizations seems to be a problem also on the donor side since ac-

1 Edgren.
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cording to well informed observers it is unusual to find Swedish officials express-
ing an interest in finding out the experience of other development agencies work-
ing in the same field.™*

Institutional memory and organizational learning also depend on the quality, or-
ganization and availability of agency documents and archives. Documents, re-
ports and additional project information should be properly archived electroni-
cally, and made available quickly and easily. We have observed that partners in
development cooperation often find information vague incongruent and scat-
tered. In this respect Sida’s archive and document availability leaves a lot to be
desired, as evidenced during the preparation of the present evaluation. Actually,
Sida’s document availability at headquarters in Stockholm was found much
worse than Seila’s in Cambodia.

Transparency is another, no less important aspect of archives and document
availability. The significance of transparency is the reverse of secrecy and free
access to information. In consequence, practical availability of documents and
information constitutes a precondition for transparency.

The great number and diversity of development objectives pursued was referred
to above as a problem for assessment of agency performance and outcomes. In-
consistency, conflict and lack of prioritisation with respect to the Swedish global
development objectives was also found by the RRV study to constitute a major
obstacle to organizational learning in Sida. Objectives perceived by staff as
vague or inconsistent, and neglect to make explicit and prioritise trade-offs be-
tween objectives obstruct the staff 's understanding of, and capacity to fulfil those
objectives. Such ambiguity is also likely to hinder monitoring and evaluation of
progress towards objectives.

An old and recognized goal conflict or paradox among those identified by the
study is the one between disbursement and quality that is not in any way unigue to
Sida. Managers are supposed to spend the funds allocated to projects or coun-
tries, but too often it is impossible to spend the money on time and achieve pro-
gramme goals (e.g. poverty reduction, democracy, sustainability, etc.) as well.
They are forced to spend money on ill-conceived or badly prepared projects to
avoid criticism and future budget cuts2.

Another strategically important paradox is the one between growth and redistribu-
tion. Sida’s subsidiary goals for development cooperation®® and their relation to
the overarching poverty reduction objective provide an outstanding example of
vagueness and lack of prioritisation. Apparently poverty reduction is the superior
objective and implies, almost by definition, trade-offs or goal conflicts with re-
spect to certain subsidiary goals. Yet, no “internal ranking order among the

U bid.

2 bid.

18 Economic growth, sacio-economic equality, economic and political independence, democratic
development, sustainable use of natural resources and protection of the environment, gender equality.
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goals™, is suggested. The policy-makers remain satisfied by stating, “interaction
between them is necessary”.

Economic growth, for instance, can be beneficial or detrimental with respect to
the poor. The final outcome depends on prevailing social and economic struc-
tures, the outlook of markets and international economic relations as well as on
the type of growth fostered (cf. the discussion on “pro-poor” growth). Across-the-
board assertions of economic growth as the universal lever for poverty reduction
are simplistic and not very helpful.

The poverty targeting in area development projects often derives from this sim-
plistic logic, assuming that by selecting project areas that are regarded as “poor”
or “marginal” a focus on poor groups will be attained. In the same way as in the
case of economic growth this may or may not be true. The outcome will depend
on intervening factors. Also in poor or marginalized regions, closer inspection
tends to reveal that social and economic stratification runs through different levels
(national, regional, local) and geographical areas of society.

Poor or marginalized areas are generally no less stratified than large urban and
economically dynamic ones. The social relationships and mechanisms that pro-
duce and reproduce poverty permeate and affect the society as a whole. In conse-
quence, the poor will not be reached only by way of area targeting. A more rigor-
ous analysis of the dynamics of political and economic power structures is need-
ed in order to improve poverty targeting and reduction. The point of departure
for such a learning exercise is to identify actual and potential conflicts among de-
velopment goals and, as a corollary, assign them appropriate priorities.

4.3. Accountability

We referred briefly above to accountability as one of Sida’s key monitoring and
evaluation objectives. According to Sida’s view the accountability or control ob-
jective of evaluation serves the purpose of assessing the use and results of Swed-
ish development assistance, and holding the agents responsible for management
and use of development resources provided by Sida accountable for their per-
formance.

In accordance with this objective evaluations primarily serve Sida’s need and re-
sponsibility to report to its board, principals and the Swedish public. Even though
Sida indicates that authorities and the general public in partner countries also
have a legitimate interest in proper evaluation of Sida supported development
efforts, the accountability objective in its present and more narrow conception is
mainly serving donor interests and needs.

Many evaluations are carried out with a view to both learning and accountability
objectives, but Sida underscores the importance of determining from the outset

1 Sida’s Poverty Programme, Action Programme to Promote Sustainable Livelihoods for the Poor and to
Combat Poverty, Department for Policy and Legal Services, December 1996.
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whether the primary objective is learning or accountability, since the main pur-
pose often has significant consequences for evaluation design, implementation
and utilization.*

Accountability serves the broader purpose of assessing whether funds have been
used in accordance with agreed policies, objectives and targets (effectiveness), and
whether targets, outcomes and impacts have been reached by reasonably cost-ef-
fective means (efficiency). Financial auditing, which is closely related to accounta-
bility, focuses on financial management, accounting and adherence to legal regu-
lations related to the use of funds.

In practice there is no sharp boundary between auditing and accountability. Ac-
countability is a broader concept that in varying degree contains auditing ele-
ments. Sida policy documents and management comments referring to agency
monitoring and evaluation practice give the impression, however, that the audit-
ing perspective prevails in Sida’s notion of the accountability or control objective
of evaluation.

As noted earlier, there is a tendency in monitoring and evaluation of develop-
ment projects to focus too much on inputs and outputs at the expense of out-
comes and impacts. This short-term and restricted conception predominates also
with respect to the monitoring of Sida’s area development projects, which tends
to put emphasis on progress in terms of outputs neglecting quality, process and
outcomes.

A marked tendency to focus on aggregation of data works against contextual un-
derstanding and perception of trends and patterns in the data. As a result, many
such monitoring and evaluation systems have been unable to produce applicable
information on progress towards project objectives as well as on more specific and
contextually determined phenomena®.

Monitoring and evaluating inputs and outputs, and amassing and aggregating
data is relatively straightforward. However, this kind of monitoring and evalua-
tion does not meet the demands of the broader notion of the accountability ob-
jective, i.e., assessing effectiveness, efficiency and quality of processes and results,
and holding authorities accountable. To this end qualitative and participatory
approaches are needed to supplement the quantitative methods that prevail at
present.

A variety of tensions or conflicts may arise as a consequence of pursuing both the
ownership policy and the accountability or control objective of evaluation. In
particular since monitoring and evaluation tends to be a donor-driven activity to
a high degree dependent on donor interests, needs and funding. Evidence and
past experience also indicate that the ownership of monitoring and evaluation
systems is highly problematic due to different or contradictory perceptions

15 Sida’s Evaluation Policy, Department for Evaluation and Internal Audit, Sida, Stockholm, 1999.
18 Anders Rudavist, lan Christoplos, Anna Liljelund, Poverty Reduction, Sustainability and Learning, An
evaluability assessment of seven area development projects, Sida Studies in Evaluation, 00/4.
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among key actors about objectives, character and crucial requirements related to
such systems.

So far, Sida has not offered much guidance and advice on how to “find a practi-
cal, feasible balance between promoting ownership and exercising control”, or
how to “actively promote ... popular ownership by the target group and other
interested parties”.

Sida at Work, the publication outlining the agency’s methods for development co-
operation, does not provide any strategic or hands-on advice on how to make
participation and ownership or participatory monitoring and evaluation a con-
sistent practice in supported projects. Nor does it offer any suggestions on how to
exercise control for the purpose of enhancing partner country ownership of
projects,” or policy advice on how to promote and strengthen the ownership of
prioritised groups or categories of people at local or regional levels within the
partner countries. We will return below to attempts to operationalize these
objectives, in the context of extended approaches to area development and new
efforts to develop and reinforce accountability mechanisms and the voice of citi-
zens.

As we shall see in the next section Sida’s management and policy seem to estab-
lish a clear-cut distinction between ownership on the one hand and exercising
control on the other. According to some observers,® the agency even seems to set
the control and ownership principles against each other. The issue of accounta-
bility versus control, thus, is viewed as a problem of reconciling the two principles
or finding an appropriate balance. Nevertheless, the validity of this distinction
depends on the methods by which control is exercised. If real partnership and
ownership has been established and acknowledged on both sides, accountability
should not constitute any serious problem.

Reconciliation of the two principles, however, would require a much more genu-
ine and consistent involvement of a considerably larger range of stakeholders in
monitoring and evaluation than what is presently the case. As suggested repeated-
ly, this could be achieved by introducing various forms of participatory monitor-
ing and evaluation approaches which have increasingly widened the perspectives
of monitoring and evaluation, and incorporated a broader range of participating
stakeholder categories in monitoring and evaluation systems.®

These methods strengthen participation by increasing the number of stakehold-
ers and perspectives included. In addition, they reinforce the utilization of the
monitoring and evaluation process and results by transforming a system mostly

17 Stefan Molund, Ownership in Focus? Discussion paper for a planned evaluation, Sida Studies in
Evaluation 00/5, p.4.

8 1bid.

19 Marisol Estrella, John Gaventa, Who counts reality? Participatory monitoring and evaluation, a review
of the literature, Institute of Development Studies, Brighton, 1998, Marisol Estrella et al., Learning
from Change: Issues and Experiences in Participatory Monitoring and Evaluation, Institute of
Development Studies, Brighton, 2000.
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for control into a forum for dialogue and negotiation among stakeholders. In this
way participatory monitoring and evaluation methods enhance partnership and
ownership. Accountability or control will remain an important objective in this
kind of evaluation, because the intersection of a variety of different or opposed
stakeholder interests and perspectives inherently raises diverse accountability is-
sues and provides a safeguard mechanism for control purposes.

During recent years donors have tended to promote broad sector programmes
involving extensive support to capacity building of public administrations in part-
ner countries. The ambition of the new programmes is to enhance donor coordi-
nation and integration, and counteract fragmentation and bypass solutions fre-
quently associated with traditional development cooperation. The new genera-
tion of Sida’s large area development programmes are intended to serve the same
purposes by combining traditional production and service delivery objectives
with capacity building of regional and local public administrations and institu-
tions to improve their quality, transparency and accountability.

There is obviously an urgent need for reform of public institutions. The World
Development Report (WDR) 2001 report Consultations with the Poor concludes that
poor people perceive central ministries and local governments as distant, unac-
countable and corrupt. Despite seeing little recourse to the injustice, criminality,
abuse and corruption by institutions, poor people still express their willingness to
partner with them under fairer conditions.?

Many observers regard the intentions underlying sector support and capacity
building as basically sound. Yet, a major concern is that policy makers seem to
have neglected, or been unable to address, the key political and institutional fac-
tors on the recipient side in analyses of the preconditions for capacity building.
Thus, poor administrative performance is too often attributed to insufficient or
unqualified management and staff, and financial constraints rather than to insti-
tutional and political factors.?*

In the many cases where political regime, governance and bureaucracy systemat-
ically favour economically and politically powerful interest groups it is obviously
much easier to tackle capacity building as a technical and human resource prob-
lem rather than confronting underlying sensitive issues such as the character of
the political regime, the mode of governance or the responsiveness of the bu-
reaucracy to the poor. Accordingly, as practical experiences with capacity build-
ing and sector programmes grow criticism has increased against their overly tech-
nical and bureaucratic predisposition and character.

As compared to an earlier generation of area development projects where the
primary objectives were production and service delivery, the emerging pro-
gramme generation entails new and complex challenges for monitoring and eval-
uation. Participatory monitoring and evaluation efforts seem especially relevant

® Deepa Narayan, Robert Chambers, Meera K Shah, Patti Petesch, Voices of the Poor, crying out for
change, The World Bank, Washington D.C., 2000.
2 Molund, p.17.



APPENDIX 5

for the monitoring and evaluation of Sida’s larger area development pro-
grammes.

In this new context participation has advanced into new fields such as participa-
tory budgeting, auditing and expenditure reviews through innovative efforts to
support the “voice” of beneficiaries, increase the transparency and strengthen
the accountability of public administration and bureaucracies.?

5. Observations on Sida’s project monitoring and
evaluation practice

5.1. How and why are evaluations initiated? — Sida and other
stakeholders

Analysts and evaluation practitioners with experience from Sida’s evaluation
practice have noted a number of difficulties and problems associated with re-
sponding in practice to the objectives and intentions of the partnership-owner-
ship policy. A major study on preparation, design, implementation and utilization
of Sida evaluations was conducted recently. It was based on a sample of 30 eval-
uations, in-depth interviews with programme officers and a survey of Sida staff
members.Z2 One of the questions raised in the study refers to how Sida evalua-
tions originate and who are taking the initiative to evaluations. The responses
from programme officers to these questions suggest that evaluation initiatives of-
ten rest on rather vague considerations.

In fact, the most common reason given for initiating an evaluation was that con-
ducting evaluations according to a determined time schedule was part of the
project agreement. Obviously, no objections can be raised against monitoring
and evaluation being part of the project agreement. What was found too fre-
quently lacking, however, was a carefully prepared and explicit evaluation pur-
pose, understood and agreed by all major stakeholders.

The decentralized organization and management characterizing Sida admits
considerable space for programme officers to shape and influence decisions and
policies, and it is normally programme officers who take evaluation initiatives.
Too many of these initiatives tend to rest on individual, loose and dissimilar
grounds. Clear and carefully motivated evaluation purposes and hypotheses, con-
sulted and agreed with project stakeholders, are rarely formulated as a point of
departure.

2 Anne Marie Goetz, John Gaventa, Bringing Citizen Voice and Client Focus into Service Delivery, IDS
Working Paper 138, Institute of Development Studies, Brighton, July 2001.

2 Jerker Carlsson, Kim Forss, Karin Metell, Lisa Segnestam, Tove Strémberg, Using the Evaluation Tool
— Asurvey of conventional wisdom and common practice at Sida, Department for Evaluation and
Internal Audit, Sida Studies in Evaluation, 97/1.
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Sida policy documents stress the importance of defining the learning or control
purpose of an evaluation from the beginning of the process, since evaluation ob-
jectives have implications for evaluation design, execution and use.? Already at
the initial stage of defining objectives and conceptualising the evaluation, deci-
sions are made which will affect stakeholder participation and utilization of the
results. According to the above-mentioned study, however, consultation and par-
ticipation beyond a reduced number of Sida officers seldom take place during
the preparation phase.

“Whether the evaluation will be used and for what purpose, bears little relation
to the evaluation as such. Evaluations are rarely planned and designed with utili-
sation in mind. They are primarily designed to produce a report”.® Apparently,
the imprecision concerning evaluation purposes and the weak involvement of
stakeholders beyond a restricted Sida circle frequently result in limited participa-
tion, particularly at the local level. It also entails a weaker sense of ownership and
reduces the utilization potential of the evaluation.

5.2. Evaluators and evaluation management

External, independent consultants, often well known to Sida from earlier assign-
ments, carry out Sida evaluations. A few of these evaluators could even be de-
scribed as in-house consultants. The study just mentioned refers to the complex
relationship between evaluators and Sida, noticing that this kind of relationship
leaves room for conveying informal views, messages and intentions to the evalua-
tor, which may easily disturb an already unbalanced relationship between the do-
nor and various local stakeholders.

Once evaluations have been commissioned they are often completed rapidly,
usually within a few months. On average, Sida evaluations are carried out in 4-8
man weeks and about three of these weeks are spent on fieldwork in the partner
country.?® This time frame, of course, reflects the agency management’s view of
what constitutes an appropriate resource allocation to evaluation activities. Giv-
en the concerns expressed in major studies of Sida’s evaluation practice and the
ambitious objectives and policies on stakeholder and local participation, as well
as ownership and partnership, there seems to be a gap between ambitions and
the time frame available to seriously promote and achieve stakeholder and local
participation or ownership in evaluation processes.

Evaluations are by definition periodic assessments, generally carried out within a
stipulated and relatively short period of time. This is why continuous monitoring
of project implementation is important as a foundation for good evaluation. The
process orientation that should characterize monitoring means that monitoring
also constitutes an irreplaceable opportunity to involve a wide range of direct

2 Sida’s Evaluation Policy, Department for Evaluation and Internal Audit, Sida, Stockholm, 1999.

% Jerker Carlsson et al, p. 23.

% Goran Schill, report on time and resource allocation for Sida evaluations, Department for Evaluation
and Internal Audit, Sida, Stockholm, fall 2001.
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and indirect stakeholders in project activities, particularly at the local level, there-
by enhancing partnership and ownership.

We are not referring here to more “traditional” approaches to project monitor-
ing, where such systems are largely dominated by project management together
with partner government institutions, and mainly oriented towards serving the
specific and immediate needs of project management, government institutions
and donors.

What come to mind are rather participatory approaches incorporating a broader
range of stakeholders that represent a variety of perspectives in a systematic and
process oriented activity. As noticed earlier, such approaches have also expanded
into new fields where innovative efforts to increase transparency, and strengthen
accountability and citizen voice are being developed.

These efforts seem especially relevant for the monitoring and evaluation of Sida’s
larger area development programmes where attempts are being made to com-
bine traditional production and service delivery objectives with capacity building
of regional and local administrations to improve their quality, transparency and
accountability. Regrettably, there are few indications of adoption and application
of these new approaches and methods in Sida’s monitoring and evaluation sys-
tems set up in major ongoing area development projects.

5.3 Feedback of results and use of evaluations

Systematic and routine feedback channels and arrangements are essential for the
utilization of the evaluation process and evaluation results. At the same time the
conditions and forms of feedback depend on the character of stakeholder partic-
ipation in the monitoring and evaluation system. Monitoring and evaluation, as
well as participation in such activities, is a process and must therefore be planned
and prepared as such.

Analysts of Sida evaluations observe that the evaluation process, from the first in-
itiative to the dissemination of the first report, is generally much more extended
than the preceding preparation and implementation phases. According to the
Sida study mentioned above, evaluation management breaks down completely
when it comes to the distribution of the evaluation report. These flaws have neg-
ative consequences for the use and usefulness of evaluation results. In the evalua-
tion literature different uses of evaluations and evaluation results are distin-
guished roughly as follows:

* instrumental or direct use when interventions are tried and tested and where re-
sults from the testing are fed back into planning and implementation of an
ongoing or new intervention,

 conceptual use where evaluation findings or conclusions gradually permeate an
organization and influence policies, programmes and procedures,

 legitimising use occurs when evaluations serve to justify decisions or positions
already taken on other grounds,
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 ritual use, whereby the conducting of an evaluation symbolizes expected or
desired qualities of the management or the organization,

* no use at all, when results are unavailable or potential users do not find the
evaluation worthwhile for their thinking or practice with respect to the evalu-
ated intervention.

In practice, one single evaluation and its results are often used in several of the
ways indicated above, depending on the context and the stakeholders involved.
Different stakeholder categories may be associated with specific types of use of an
evaluation. Some types of utilization can be more difficult to assess with any con-
fidence than others. Conceptual use, for example, may require quite some time to
develop before it becomes manifest and observable.

A subsequent study of Sida evaluations?, based on a sample of nine cases out of
the above-mentioned 30 evaluations, concluded that instrumental use occurs only
in few cases and mostly on minor issues. Conceptual use was found in some evalu-
ations. The information in these cases was not new, but the evaluators’ analysis
opened up for different interpretations and new solutions to project problems.
Several instances of legitimising use, and occasionally of ritual use, were found.
The most striking finding, however, was that many stakeholders are not in a posi-
tion to use the evaluation at all.

Few of Sida’s collaborating partners, particularly those in the partner countries,
ever see the report they contributed to. The study came to the overall conclusion
that the typical Sida evaluation is mainly a concern of Sida itself. Other stakehold-
ers rarely have any use of the evaluation. They have very little to say concerning
what is going to be evaluated, the questions to be asked and the selection of evalu-
ators. This state of affairs adversely affects the quality of the evaluation process as
a whole, and especially the use of the evaluation findings and recommendations.

In consequence, Sida’s evaluation practice does not succeed in responding to the
objectives of its global policy, to establish and take as a point of departure, the
partnership and local ownership of the supported projects.

Sida as an organization should be well aware of these problems since weak and
restricted stakeholder participation in monitoring and evaluation has repeatedly
been pointed out in evaluations and evaluation studies as a problem with many
ramifications. For instance, one of the main findings of two major evaluations of
Sida’s collaboration with NGOs, the so-called Proxy Evaluation® and a subse-
quent follow-up of the impact of this study? was that the evaluation process is at

2 Jerker Carlsson, Maria Eriksson-Baaz, Ann Marie Fallenius, Eva Lévgren, Are Evaluations Useful? -
Cases from Swedish Development Cooperation, Department for Evaluation and Internal Audit, Sida
Studies in Evaluation, 99/1.

% Roger Riddell et al, Development by Proxy, An evaluation of the development impact of government
support through Swedish NGOs, Department for Evaluation and Internal Audit, Sida, 1995.

% Clags Lindahl, Elin Bjérkman, Petra Stark, Sundeep Waslekar, Kjell Ostrém, Managing the NGO
Partnership — An assessment of stakeholder responses to an evaluation of development assistance through
Swedish NGOs, Department for Evaluation and Internal Audit, Sida Studies in Evaluation, 99/4.
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least as important as the end result, e.g., evaluation reports, conclusions and rec-
ommendations.

As maintained by these studies a consultative and participatory process including
consultations with stakeholders and key actors during the planning of the evalua-
tion study, interaction with them during the actual study and especially the feed-
back of results, stimulates the discussion and allows the evaluation to function as
a forum for interaction, even when specific findings and recommendations are
not fully shared by the participants in the exercise.

The response of Sida’s management to the findings and recommendations of the
studies referred to above,® is somewhat ambiguous and seems to indicate that im-
portant aspects of monitoring and evaluation on the one hand, and participation
and learning on the other, are overlooked or misinterpreted at this level. The re-
sponse stresses that even in cases where learning is the priority, evaluations are
normally conducted independently with respect to the directly implementing ac-
tors, though these actors are still said to “actively own” the process as regards
planning and utilization of the results and conclusions of the evaluation.

When control is the primary ambition, the management affirms “naturally, the
active participation in the planning phase of the cooperating partner is limited”.
Also in this case, however, it is regarded as essential to “seek participation in the
utilization of evaluation results, at the same time as Sida has a leading role”. Fi-
nally, it is also acknowledged that Sida “has a responsibility for the distribution of
evaluation reports, conducting seminars, etc, when this is deemed appropriate”.

As indicated above, however, learning distinguished from or opposed to control
may in some sense be a false dichotomy that conceals the opportunities provided
by new forms and processes of monitoring and evaluation where stakeholder par-
ticipation constitutes the key to both learning and accountability or control.

6. Sida’s monitoring and evaluation practice as
related to area development projects

As part of the groundwork for the present evaluation Sida carried out an evaluability
assessment of a sample of Sida supported area development projects to analyse how
poverty reduction, sustainability and learning had been tackled in those projects.®

% Management Response with Regard to Sida Studies in Evaluation 99/1, Are Evaluations Useful,

November 2, 1999.

%t Anders Rudqvist, et al., Poverty Reduction, Sustainability and Learning, An evaluability assessment of

seven area development projects, Sida Studies in Evaluation, 00/4. The project sample included: Rural 143
Employment Sector Programme, RESP, Phase 111, Bangladesh; UNICEF Social Development

Programme, Bolivia; Amhara National Regional State Programme, ANRS, Ethiopia; Cambodia Area

Rehabilitation and Regeneration Project, CARERE2, through UNDP; Local Land Management of

Natural Resources, LAMP, Tanzania; Rural Water, Health and Sanitation Programme, HESAWA,

Tanzania; Mountain Rural Development Programme, MRDP, Vietnam, whereof the CARERE and

Amhara projects are also included in the present evaluation.
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One of the key questions of the assessment referred to how well the projects were
equipped with adequate systems or mechanisms for feedback, learning and adapta-
tion, and to what extent lessons from earlier and actual experience were incorporated
into modification of approaches and new project practice.

6.1. The organization of Sida’s monitoring and evaluation systems

All the reviewed projects (except to some extent those implemented by agencies
other than Sida)* had in common a formal system for monitoring and evaluation
consisting of a monitoring and evaluation system at the project level, which is
linked to Sida, the Swedish embassy and the partner government through quar-
terly, semi-annual or annual reviews or planning meetings. To follow up project
implementation embassy and/or headquarters departments are responsible for
examining project reports and conducting a dialogue with the cooperation part-
ner. In addition, Sida contracts so-called “supervision,” “follow up” or “monitor-
ing” teams that conduct monitoring on a periodical basis, generally through an-
nual missions. External evaluations conducted periodically, and special or ad hoc
studies carried out occasionally, constitute a complement to the system compo-
nents mentioned above.

6.2. Monitoring, evaluation and learning — conclusions from the
evaluability study

The review of the project sample resulted in a gloomy impression of the state of
monitoring, evaluation and learning systems and of the projects’ capacity to
learn from experience and practice. This situation appeared to extend beyond
the projects themselves to characterize also the monitoring, evaluation and learn-
ing relationships established between Sida departments at headquarters, embas-
sies, implementation consultants, monitoring teams and partner country govern-
ments. More than constituting a coherent system for interaction, assessment,
learning and adaptation the key elements, actors and links involved seemed to be
disconnected, apparently performing a series of ad hoc tasks and activities with-
out clear objectives and direction.

The area development project review left the impression that neither the individ-
ual parts of the systems nor the links and dynamics between the parts were per-
forming adequately. Considerable evidence also indicated that the systems disre-
garded or were particularly weak as regards the learning aspect of monitoring
and evaluation.

Logical framework analysis that should constitute the conceptual point of depar-
ture and mainstay for further monitoring, evaluation and learning, seemed to be
a donor-driven and formal exercise in most projects. In some of the projects the
logframe planning had been introduced, but had never been followed up and re-

%2 So-called multi-bi projects financed by Sida and implemented by a UN agency according to an
agreement with the particular UN agency and the partner country government.
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ally adopted. In other cases it was applied only at subproject level, but in a de-
tailed and cumbersome way and without gaining much impact on overall project
management, monitoring and decision-making.

The CARERE programme was initially planned and designed without the log-
frame instrument. In the amendment to the project document presented in Octo-
ber 1998 a new logical framework for the project was presented to replace the
partial logframe presented in the original project proposal. In the ANRS log-
frame analyses did exist, but were in many cases incomplete (i.e., devoid of tar-
gets or levels above outputs or activities) and viewed as irrelevant by national ac-
tors. There was no apparent effort in this programme to use logframe analysis as
an internal tool for monitoring, evaluation or learning. Further, the poor quality
of the documents rendered them unusable by external monitors.

In a few cases ambitious attempts had been made and significant attention had
been paid to establish information, monitoring and evaluation systems at project
level. Nevertheless, these attempts share some fundamental features and weak-
nesses with the rest of the project sample. The systems thus tend to put emphasis
on inputs and outputs, usually in physical terms in relation to targets, at the ex-
pense of quality, process, outcomes and relevance in relation to project objectives.
Poor data collection and a strong inclination towards aggregation of data impede
contextual understanding and perception of trends and patterns in the data. As a
result, most of the reviewed monitoring systems were unable to produce useful
reports on cumulative implementation progress as well as on specific and contex-
tually determined phenomena or problems.

The evaluability assessment suggested that one reason for the dysfunctional char-
acter of the monitoring, evaluation and learning systems at project level is related
to the ownership of these systems. More specifically, to the different or contradic-
tory perceptions prevailing among key actors about objectives, character and cru-
cial requirements related to such systems. In some instances the establishment of
a monitoring and evaluation system is regarded largely as a donor-driven and for-
mal requirement for funding. In many cases implementing bureaucracies tradi-
tionally tend to see themselves as primarily a mechanism for delivery of instruc-
tions and inputs to the rural areas. Incoming information and data are perceived
exclusively as a tool for planning of input deliveries and not as a tool for reflection
on the effectiveness and impact of the system.

In such contexts, monitoring and evaluation of quality and outcomes, especially
participatory monitoring and learning, is not an obvious priority. Hence, many of
the incongruities within the reviewed systems seemed to stem from the different
inherent assumptions (or lack of assumptions) by different stakeholders regarding
the role of monitoring, evaluation and learning in the context of development
projects.

The Amhara programme was mentioned as an example of the lack of impact of
efforts to reform monitoring and evaluation procedures. Considerable support
had been provided to the Bureau of Planning and Economic Development, in-
tended to develop their monitoring capacity in general, with improved monitor-
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ing of the Amhara programme as an indirect benefit. A major baseline study was
initiated, but at the end of the first programme phase this study was still not com-
plete and was not being used as a basis for monitoring or planning of phase two.
An elaborate and mechanistic new regional planning system was prepared, but
also did not resulted in any concrete mechanisms being put into place.

A monitoring and evaluation system, as well as a baseline, were missing altogeth-
er in a couple of the reviewed projects, making it impossible to learn from experi-
ence and to assess in more direct ways the outcomes and cost-effectiveness of
project activities. The Strategic Evaluation 2000 of the CARERE programme
considers its monitoring and evaluation system as perhaps the weakest and least
sustainable element of the project. As in several of the other reviewed projects,
massive amounts of data and reports were generated but much of this informa-
tion was found to be of limited use for management and learning purposes.

There was hardly any monitoring of processes and impacts or analysis of the
data. The evaluation mission recommended that the system should focus more
on what is needed for management purposes and stressed the importance, for
learning purposes, of documenting less successful experiences and the lessons
drawn from these. Sida’s monitoring team concluded that CARERE/Seila’s
monitoring and evaluation staff as well as that of the Planning Department are
still looking for a role and an understanding of what monitoring and evaluation is
all about.

According to the evaluability assessment the effects of Sida’s monitoring teams
were, on the whole, limited. The approach to monitoring and supervision varied
among the teams the majority taking a more process, quality, and analytical
stance; while fewer teams represented a more traditional quantitative and output
oriented approach. Even if several of these teams had done a good job their con-
clusions and recommendations, when not entirely neglected, had only been tak-
en into account and acted upon to a very limited extent.

The lack of a systemic approach to applying the advice of different monitoring
and evaluation activities appears to stem from poor integration of efforts and
lack of consensus among major stakeholders (Sida, embassies, partner country
ministries, implementing consultants, monitoring teams, etc.) regarding the role
of these inputs in the learning process. Different conceptions or disagreement
about what are essential issues or adequate approaches and methods may result
in lack of ownership. In this way the monitoring and evaluation systems run the
risk of themselves being part of the original problem of poor learning systems,
rather than a solution.

6.3. Extended approaches to area development — production and
service delivery vs. capacity building — implications and
challenges for monitoring and evaluation

During the last few years a reorientation of international development coopera-
tion has been underway and promoted by donors. A major reason for this change
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is dissatisfaction with the project fragmentation and bypass solutions distinguish-
ing earlier generations of development projects. These shortcomings have led to
a search for new approaches intended to enhance donor coordination of efforts
on the one hand and integration of foreign aid with national programmes and
partner country governments and administrative structures on the other.

6.3.1. Combining service delivery with capacity building and good
governance efforts — preconditions and problems

To achieve such objectives development aid is increasingly being oriented in the
direction of sector programmes involving comprehensive support to capacity
building of public administrations in partner countries, in order to improve their
quality, transparency and responsiveness to citizens. The new generation of
Sida’s larger area development programmes represents different stages in a po-
tential transition from traditional production and service delivery towards broad-
er sector objectives, combined with capacity building aimed at regional and local
public administrations. At present, most Sida area development programmes, in-
cluding ANRS/SARDP, CARERE/Seila and EEOA, combine production and
service delivery with capacity building components in different proportions.

These projects seek to ensure greater sustainability, integration and effectiveness
by working through and strengthening the governmental planning, coordination
and service systems, in accordance with Sida’s partnership policy. Both with re-
gard to partnership, ownership and capacity building, as noticed earlier, the char-
acter of political regime and governance in the partner countries constitutes the
most decisive factor for the outcome of development efforts. The most problem-
atic aspect of this is that the character of a given political regime or a particular
mode of governance are qualities which are difficult to influence by means of the
instruments available to development agencies.

Such qualities are essentially determined by the formal and informal systems of
rules and norms that are formed within a national historical, cultural, social and
political context. These formal and informal rules provide the framework for and
define the character of governance and administration in partner countries. Po-
litical regimes and governments are expressions of, play by and reproduce these
rule systems in interaction with the “civil society”. This process shapes, modifies
or reproduces the social relationships and institutions at large in a given society.
Although critically important for programme outcomes and sustainability, such
rule systems (particularly the informal ones) can only partly be influenced
through development cooperation.

Itis very difficult to tackle directly, through policy dialogue with partner countries
or otherwise, the political and institutional determinants and preconditions for
capacity building, institutional reform and improved governance. Instead, poor
institutional and administrative performance is often attributed to insufficient or
unqualified management and staff or to financial constraints. In this way what
might be basically a political and governance problem becomes transformed into
a technical and human resources problem. This apolitical problem definition re-
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solves potential political conflicts in a partnership dialogue, but contributes to the
technical, bureaucratic and superficial predisposition of capacity building and
institutional strengthening components.

Whether and to what extent development agencies can (or want to) effectively in-
fluence or change the fundamental political and institutional determinants just
mentioned, is an open question. For donors who want to support capacity and
institution building, however, analysis and understanding of the character, dy-
namics and constraints imposed by these determinants constitute a precondition
for reasonable project planning and design. In adverse environments such an
analysis stands out as even more important to enable assessment of what is realis-
tic and feasible in a particular setting, which legal and regulatory frameworks or
which norms, rules, incentives and practices are relatively easy to change in a de-
sired direction.

In many of the new area development projects an ambiguous and uncertain rela-
tionship seems to prevail between the main project objectives. On the one hand
there is the production and service delivery objective, focused directly on benefi-
ciary groups. On the other hand, the indirect capacity and institution-building
objective aimed at governmental or public administrations and institutions. It is
often not clear whether area development projects are primarily instruments for
channelling resources to poor people, primarily about influencing partner coun-
try governments and institutions (implying that reformed governance will even-
tually lead to improved conditions for the poor), or pursuing both objectives to
the same extent.

Some of the projects see the strengthening of public institutions and increased
awareness of the overall context of rural development as a support function to
obtain better results in field implementation. Other projects view field level activ-
ities as a learning and innovation process which ultimately concentrates on the
strengthening of institutional capacity of both public institutions and those com-
munity-based associations supposed to be empowered to demand responsiveness,
acceptable services and accountability from public institutions.

Clarification of the priorities, trade-offs and potential mutual reinforcement re-
lated to the main objectives seems necessary for further progress on design and
effectiveness, and as a ground for more effective monitoring and evaluation. With
respect to the latter, a major problem is the current ambiguity about what area
development projects are really expected to achieve, and the respective weight of
main objectives. Furthermore, area development projects are particularly weakly
equipped as regards monitoring and evaluation of capacity building and institu-
tional strengthening components.

6.3.2. New initiatives and trends — participants as beneficiaries, clients or
citizens
Governmental institutions and development agencies could be viewed as belong-

ing to the supply side when it comes to capacity building, institutional strengthen-
ing and governance. The main instruments influencing and shaping interven-
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tions here are policy dialogue and distribution of resources. Accountability in
this context mainly operates along a “horizontal” axis of institutional oversight,
and checks and balances internal to the state. Different forms of horizontal ac-
countability are ensured through various formal mechanisms and institutions,*
such as: political accountability through the legislature (parties, oversight commit-
tees, etc.), fiscal accountability through controller and auditor general offices,
administrative accountability through reporting systems linking bureaucracy, min-
istries and legislature, and legal and constitutional accountability through the judici-
ary.

Purely material and financial support to public institutions is often useless and
may even erode the welfare responsibility of the state if not coupled to relevant
mechanisms of horizontal and “vertical” (non-state actors) accountability. Devel-
opment organizations have supported horizontal accountability by strengthening
multi-party democracy, public audit and account authorities and the creation of
agencies to investigate corruption or reinforce human rights. Attempts have also
been made to go further than the procedural focus of fiscal and administrative
accountability, to introduce monitoring and measuring of government outputs
by means of performance auditing of public expenditure.®

There is also a demand side to governance, institutional strengthening and ca-
pacity building, which has traditionally been overlooked. Activities on the de-
mand side may consist of support to organization, mobilization and training of
community-based and other popular groups in order to build and encourage in-
formed interest articulation, voice and demand. Another demand side aspect is
to enable such groups to exert control and to hold governments and other au-
thorities accountable for their governance through vertical forms of account-
ability.

“Voice” in this context implies various measures, such as complaint, organised
protest, lobbying, and participation in decision-making and product delivery,
used by civil society actors to put pressure on service providers to demand better
service delivery.® Beside the general democracy aspect, a key foundation of de-
mand side activities by popular groups and movements is the fact that citizens
benefit from certain public services by virtue of their social rights, not as in a
market situation, by virtue of their purchasing power.®

Consequently, there is a clear link here to the reasoning distinguishing so-called
Rights-Based Approaches. Furthermore, poor people are the ones most in need
of monitoring and evaluation of public (and private) service providers and other

% Guillermo O'Donnell, Horizontal Accountability in New Democracies, in A. Schedler et al. The Self-
Restraining State: power and accountability in new democracies, London, Lynne Reinner, 1999, quoted
by Goetz and Gaventa.

% Goetz and Gaventa.

% Albert O. Hirschman, Exit Voice and Loyalty: response to decline in firms, organisations and states,
Harvard University Press, Cambridge MA, 1970.

% Goetz and Gaventa.
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institutions, because the poor have no access to the exit or supplementary options
available to better-off categories of people.

Other, recently emerging monitoring and oversight mechanisms, go beyond the
procedural focus of fiscal and administrative forms of accountability to empha-
size monitoring and measuring of government outputs, such as participatory au-
diting, budgeting and performance auditing of public expenditure. This develop-
ment transcends the vertical-horizontal divide and supports efforts that engage
citizens directly in the monitoring and supervision activities of horizontal ac-
countability institutions.

6.3.3. Consultation, presence and influence — implications for accountability
and participation

Consultation, presence and influence have been conceived as different levels of
depth of state engagement with citizens in policy-making or in monitoring and
evaluation of governance, institutional strengthening and capacity building®
where consultation allows dialogue and information-sharing ranging from one-off
events to more long-term processes. Presence and representation involves institu-
tionalising regular access for certain social groups in decision-making (e.g. quotas
for normally excluded groups or structured access for a wider variety of associa-
tions to public planning and processes). Finally, influence translates consultation
and presence of community-based or popular groups into tangible impact on
policy-making and organization of service delivery.

The latter may occur, for instance, when accountability mechanisms incorporate
citizens concerns or preferences in financial audits at local levels, or client satis-
faction measures into new performance indicators for public servants, or conced-
ing citizens formal rights to litigate in the event of non-delivery of services. This
stage involves, in reality, improved responsiveness and client focus in service deliv-
ery or improved accountability in public institutions for horizontal accountability
and oversight.®®

The significance of distinguishing the three levels of engagement lies in the fact
that presence and even more so consultation do not lead on their own to policy
influence or decision-making power. Establishment of arenas for consultation,
presence and representation, or influence to a certain extent determines the
framework for citizen participation. We have also repeatedly referred to the char-
acter of the political regime and the mode of governance as key factors in this
context. A third important determinant is the characteristics of the “client”
groups or civil society at large (e.g. level of organization and representation, so-
cial, cultural and economic power).

¥ Anne Marie Goetz, Accountability to women in development spending at the local level: a concept
note, paper presented to the IDS workshop Gender and Accountability in Public and Private Sectors,
IDS, September 2000.
% Goetz and Gaventa.
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These determinants constitute the framework for institution and capacity build-
ing efforts. They will be decisive for the setting of realistic targets, projects de-
signs, and for the wider opportunities and constraints for projects aiming at insti-
tutional strengthening and capacity building. The status of these determinants at
the beginning of project activities should be examined and incorporated into log-
frame and baseline documents for subsequent monitoring and evaluation.

A variety of innovative activities have been tried or are underway in the field of
participatory monitoring, evaluation and accountability, both in the North and the
South. These experiences and practices as well as the lessons gained from them,
will be useful for the design, monitoring and evaluation of area development
projects oriented towards strengthening of institutions and capacity building. Cate-
gorized by type of initiative and ascending with regard to level or character of par-
ticipation, these practices have been classified into four broad categories, namely:

« preconditions for voice (projects for awareness-raising and building capacity
to mobilize)

« means of amplifying voice — citizens’ initiatives (research for advocacy/infor-
mation generation, lobbying to influence planning and policy formation, citi-
zen-based monitoring and evaluation)

 joint civil society — public sector initiatives (implementation including part-
nerships, auditing, joint management of sectoral programmes, government
frameworks for participatory planning)

e receptivity to voice — public sector initiatives (consultation on client needs to
inform service delivery or policy; setting standards, incentives, sanctions, con-
trol i.e. efficiency-linked reforms; service delivery ethos in organizational cul-
ture; accessible government, information and services; new rights for citi-
zens).®

Many of the above initiatives could be regarded as quantitative or qualitative
forms of participatory monitoring and evaluation in themselves, which could be
incorporated as such from the project planning phase in a logical framework ma-
trix or other relevant project documents, and allocated sufficient time and re-
sources for preparation, training, etc. of project personnel and other stakeholders
that need to be incorporated in management and implementation of the system.

These initiatives can at the same time be viewed as institutional strengthening or
capacity building components in a particular project and would hence respond to
project objectives, outputs or outcomes established in project documents and log-
frame. Progress towards objectives would then be monitored and evaluated,
according to agreed performance indicators, by the project’s monitoring and
evaluation system. To give an example of what could be relevant indicators for
service delivery we will present below a selection of tentative indicators for mon-
itoring and evaluation of service delivery in health and education.

* Ibid.




APPENDIX 5

In practice, these indicators would constitute a point of departure or frame of
reference that would need further development, specification and adjustment
through inputs from various categories of stakeholders. As we have noticed, such
a procedure for selection, negotiation and construction of monitoring and evalu-
ation indicators would also be in line with the methodological principles of par-
ticipatory monitoring and evaluation as well as with the partnership and owner-
ship policy promoted by Sida.

Variables Dimension Indicators

Quality and coverage of | Demand for service by the |« Knowledge of right to services;

services e.g. health and | community level of importance given to this
education by the community

» Motives and incentives to
Information sources: become part of user
- project stakeholders organizations

= Contextual factors which make
the organization’s role difficult
- management of these

= Community support of the
organization

« The organization's successful
experiences

 Level and quality of
implementation;
accomplishments vs.
expectations

e Successful implementation
strategies

» Characteristics of service
Service delivery by delivery; actual coverage vs.

entities responsible demand
* Quality of the services rendered,

timeliness and stability

« Problems encountered by clients
and agency in service delivery

« Contextual factors which make
the agency’s role difficult —
management of these

» Facilitating factors

 Relationship between the agency
and the community
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Recent Sida Evaluations

02/01

02/02

02/03

02/04

02/05

02/06

02/07

02/08

02709

02/10

02/11

02/12

02/13

Mainstreaming Gender Equality. Sida’s support for the promotion of gender
equality in partner countries. Britta Mikkelsen, Ted Freeman, Bonnie Keller
et allis

Department for Evaluation and Internal Audit

Water Research Fund for Southern Africa (WARFSA) Project evaluation.
Harmut Krugmann
Department for Natural Resources and the Environment

Avaliagao do Apoio Sueco a Cultura em Mogambique 1997-2000. Kajsa
Pehrsson
Department for Democracy and Social Development

Utvérdering av det svenska stodet till kulturen i Mogambique 1997-2000. Kajsa
Pehrsson
Department for Democracy and Social Development

Programa de Desarrollo Local (PRODEL) en Nicaragua. Norah Becerra, Carlos
Revilla Zeballos, José Alberto Rlvera Castillo, Mery Solares de Valenzuela
Department for Latin America

Research Cooperation between Vietnam and Sweden. Kim Fors
Department for Research Cooperation

Sida Environmental Fund in Vietnam 1999-2001. Eva Lindskog, Vu Ngoc Long
Department for Natural Resources and the Environment

Mobilisation of the Poor — a means to Poverty Reduction. Final evaluation of the
Change Agent Programme in Sri Lanka. Kalinga Tudor Silva, Sepali Kottegoda,
Dulan de Silva

Asia Department. Department for Natural Resources and the Environment

Sweden’s and Holland’s Strategies for the Promotion of Gender Equality in
Bolivia. Tom Dahl Ostergaard, Sarah Forti, Mdnica Crespo
Department for Latin America

Assessment of Sida’s Support to the Basic Sciences in a National Context. Eva
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Area Development Projects, Poverty Reduction,
and the New Architecture of Aid
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This study looks at area development projects in a perspective of
poverty reduction, sustainability and learning. It seeks to find out
how some of the long-standing problems of the area development
approach, such as targeting and integration of projects with
existing policy frameworks and systems of administration, have
been solved in three different projects. Formative in purpose, it
also tries to identify how area development projects might be
retooled to fulfil their mandates more successfully, and to exert
stronger influence in an emerging system of aid built around
national poverty reduction strategies and programme support.
The study argues that area development projects have their main
potential as pilots for experience-based model building and
innovation. The three projects under review are CARERE/Seila in
Cambodia, EEOA in Zambia, and ANRS/SARDP in Ethiopia.
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