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FOREWORD . e

3
The rapid expansion in the last few years of the District Integrated
Rural Development Programme of the Ministry of Plan Implementation can be

seen as a confirmation of the trend towards administrative decentralisation

in Sri Lanka.

Matara and Kurunegala were the first districts where an IRDP was
mooted. Implementation started in 1975. At this juncture it is considered
useful to review the results of the earliest attempts to district planning
in order to draw lessons from them for the benefit of other districts which’

may be taken up for IRDP in the future.

Although ARTI was mentioned during the bilateral negotiations between
SIDA and the government of Sri Lanka as a possible institute to perform
evaluation studies on Matara IRDP, ARTI was.unable to undertake this task.
However, the present study was undertaken by the ARTI/Wageningen Unlver51ty
Research Project in Agricultural Planning in the context of their own

research objectives.

The IRDPs implemented in the two districts show significant differences
in project design. Whereas Kurunegala IRDP was designed as a five year
bluewprint. for implementation,Matara IRDP adhered to the idea of flexible
planning and implementafion on the basis of annual action plans in order to
leérn from experiences gained in the course of implementation and use them
in subsequené plans. It is important to study the advantages and
disadvantages of various approaches to rural development design in order
to choose the best for replication. Indeed, there are no objective

reasons why the approach should be different in different districts.

The present study examines in detail the performance and ‘probable
impact of Matara IRDP. It also reviews the concepts of integrated planning
and flexible planning and assesses how these worked out in'.practice in
Matara IRDP. I hope that these insights will be useful to policy makers
and donor agencies in structuring future rural development programmes in

Sri Lanka.

DIRECTOR-ARTT
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ABSTRACT

1

This case study of a specific example of regional plan for-
mulation is one in a series concerned with the general field of

intermediate level planning for agriculture.

The Matara District Iptegrated Pural Development Project
(MIRD%) mooted in 1976 is ome of the first attempts in £ri Lanka
to district developmegt plagn;ng. Chapter two analyses the trend
towards decentralisation of planning set in since 1970 of which
;RDP ;s the latest manifestationv Concomitant adninistrative and
political reforms have resulted in the appointment of District
Ministers and the electiqp"éf District Davelorment Councils (DDC).
In this historical perspgptive, IRDP3 (at presébt implemented
in six districts) can_perhaps be seen as a trxansitory stage to-. -
wards a camplete system of district develépment planning based

on the DDCs.

MIRDP is a multi-sectoral package pycgraﬁme but agriculture
and its supporting infrastructure are the main cocmponents. The
scope of the whole programme is so emall that MIRDP cannot pass
for an agricultural plan lef alone for a district wide development
programme. Chapter three points out the neglected areas of agri-

cultural development and stresses that only massive long term in-

. vestments in agriculture may partially attenuate the socio-eco-

nomic problems of Matara district. A detailed discussion of each
component shows that Tea Smallholdings Developmgnt and Coconut
Development are effective programmes, but with some minor excep-
tions it is doubtfull whether the other compohents will have
significant and lasting effects. The contention is that the
small budget of MIRDP has been‘scattered over a large number of
mini-activities which risk to fizzle out soon after termination
of the project. This study advocates that the smaller the budget
the more it should be concentrated in key sectors and/or key
regions within the project area. There is nO“me;it-in multi-

sectoral programmes as such.




Chapter four points at the theoretical fallacy that so-called
"integrated programmes" would geherate a windfall profit from the
" mere juxtaposition of project components from different sectors,
assuming that these will mutually support each other. Integrated
planning risks to be just an other word for good planning. »

Perhaps the most interestingﬁfeature of MIRDP was,the attempt
to flexible planning and implementation seen as'a'learning;ﬁy-doing
‘ proceés. Popular participation is believed toc be an eséentiéi'
element of this approach. In practice hoWever; ;e—orientations '
of MIRDP were Aften dictated by external factors or causéd.by in-
sufficient project preparation. The potentialswdfia flexible app-
roach have not been exploited and popular participation did not ;;
' materialise.‘>Chapter four points out the, vulnerability of flexiﬁié
programmes;for political interferencé and indicates limitations and

conditions for success:of flexible rural development design.
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Chapter One

INTRODUCTION

1.1 THE RESEARCH CONTEXT

The ARTI-Agrlcultural University of Wageningen Reseazch
Project on Agricultural Planning aims at improving methods of4
/intermedlate level planning for agrlcultural development* The
conceptual aspects of this research have been formulated in a .-
Research Proposal of 15th November 1978 and were further elabo—
rated 1n an 1nterna1 proaect document of"March 1981 entltled .
"Research applied to the plannlng processes.ln the Sri Lankan :
agrlcultural sector" w1th the sub-title "a progress report on .
methodology" Whlch underllnes the exploratlve character of the .b

research,

Intermediate level planning was defined as planning along ..
. sectoral or regional lines bridging the.gap between global macro=-
planning and specific project planning. Macro~-planning sets
general guldellnes for sectoral growth but usually does.not deal
Wlth 1nvestment proaects and ‘théir spatlal distribution, Project
plannlng goes 1nto great detail of costs, beneflts, locallzation,“
organizatlon and flnanc1ng but tends “to 1ose 31ght of the broader
socio economic framework in which the progect operates. Proper d
identlficatlon and priorlty ranking of proaects therefore require
a plannlng niddle ground whlch is specific enough to generate .
project. proposals and broad enough to play a role in the natlonal-

context,

The agrlcultural sector is a sultable entlty for 1ntermed1-
ate level plannlng, but a further breakdown into subsectors is
warranted because of the dlvers1ty and scope of the sector in the

Lankan economy. From the spatial angle dlstrlcts in Srl Lanka




are possible entities for .intermediate level planning, They are
small enough for concrete problem enalysis and project identifi-
cation and big enough to make their ‘wreight felt at national

level. Whether distriots are an optimél spatial delineation for
agricultural planning is open to debatei From an agronomic

point of view they are not, from &n administrative and management
point of view they may be at least as 87 as smallholder agri-~
culture is concerned. Finally, the cledr trend set by the present
government to decentralize administration towards the distridts-
was the de01s1ve factor for the research team to study agricultital

plannlng on a dlstrlct basis,

 The ¥ntegrated Rural Development Projects (IRDP) set in
motion by the Hinistry of Plan Implementation (MPI) in a number

of dlstrlcts in Sri Lanka were 1dent1f1ed by the research team .

as the gn;x important on-going development effort on a dlstrlct
basis. Although IRDPs consist of & multi-sectoral package of '>
progect components, agriculture and its suoportlng infrastructure
take theillon's share of- the investments, Of course, at district
level other important development projects affecting agriculture
do operate, but. none of them takes the district as the unit of
planning and implementation. ' |

The research team-thus set out to study reglonal agricultural

plannlng in three districts where an IRDP wa.s being implemented

or p_lanned.,_~ Thls was the flrst rfround rule for the selection of
districts; .As the research was to be pollcy oriented (Research
Proposal, November 1978) it had to essociate’itself with the IRDP
planning system; Working in districts Which_did not interest the .
MPI would'be an academic exercise, Only in districts with an IRDP
would the team be able to compare planning theory w1th plannlng

practlce.

The second crlterlon ior the ch01ce of districts was that

they shoulo comprlse the major agro-ecologlcal zones @f Sri Lanka

in order to cover the whole gamut of technlcal and 50010—economlc
problems 1n a@rlculture,_ The dlstrlcts thus selected were Matara
(wet zone) Kurunegala (Wet, intermediate and ary zone) and

Ratnapura (wet, intermediate and dry zone). In the final choice
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of districts the dry zone was under-represented in terms of acre~
age. . The emphasis put on the wet and ‘intermediate zones was
justified by the fact that they«contain the majority of the. -

country'!s population and include the largest range of crops.:

The Résearch Project addressed itself not only to problems
of anglysis in plan formulation as the concern for coverage of
agro~-ecological. zones: may suggest, Problems of implementation ..
were seen as equally crucial, Therefore, managerial and adminis=~
trative aspects of the plsnning and .implementation machinexry had
to be stUdied.:‘Thisiwarranted studying different approaches  to.
rural development.design, These could be found within the IRDP

- sét=up of the MPI, Hence, variations in rural development design
were a third criterion underlying the choice of fhe three dis=
"trictslmentionéd above, Whereas Kurunegala IRDP was designed as
-a five~year blueprint for implementation with a strong emphasis
on production increase in a~few.ﬁey sectors., Matara IRDP ‘adhered.
to flexible short-term planning with a major.concern for sﬁéciﬁic
N target groups, Ratnapura was a special case, The MPI had car—".
.marked this district for an IRDP but planning had yet to start.
The research team therefore saw an opportunity to propose and “to

test out a key-region approach in this district,

The insights obtained from the Kurunegala and Ratnapura case
studies will be reported in separate research papers, . The purpose
of the present report is to synthesize the‘experience'the research
team'gaine&oﬁnsMatara district both from. its active involwenent:
in Matara TRDP and from its owniregional agricultural planning -

“activities,

1.2 OBJECTIVES OF THE PRESENT STUDY

-
~

‘ The initial pvrpose of the research team work1ng 1n the con- '
text of MIRDP was to study a case of dlstrlct based agrlcultural d
planning, The research team however soon dlscovered that the -
agricultural components of MIRDP could not pass for an agrlcultural
plan in embryo, Althoygh the agricultural components together
represent a major part of the whole programme, the oﬁerall scope
‘of MIRDP appeared to be so small that MIRDP was haroly interesting




as & regional agricultural plan, let alone as 2 district wide
integrated rural development plan; It followea tbat MIRDP was
grossly insufficient to fulfil the rural development needs of -
Matara district, The importarce of MIRDP as a case study was
much more related to certain interesting fedtures of programme
design than to the contents of the plan., -
.'-'. . L . y

The contents of a plan are to a large extent determined by
the nature of the government administration which has produced it.
The national programme of IRDP, like any planning system bears -
the traces -of--a- tradltlon in government admlnlstratlon.' The offi~-
‘cial Qtrgtegy of "IRDP and its functlonlng in practice have to--be
understood from the history of plannlng and administration in Sri
Lanka, This study therefore starts to'explain'at”éome Iéhgth the
general hature of IRDP in en historical perspective of trends in ..
'government adninistiction geared towards decentralization of plann-
ing and'implementafion'(chapter 2). MIRDP; in spite of its speci=
fic design features, obeys certain principles common to all IRDPs.
The”ﬁfétoricaloahalysis is to put our critique on Matara IRDP in

a géheral framework of institutional -conditions imposed on IRDP,

Chapter 3, subsequently, deals with the contents of MIRDP,
The contention .that MIRDP is insufficient to fulfil the rural
development needs of Matara district has far reachingvpolioy
implications., The research team ﬁaé thefefofe taken great pains
to substan+1ate this evaluatlng ‘the programme at the two levels
of abctractlon crtlined in the"Progress ‘repork on methodology"
(1981), i.e. autogenous and ‘exogenous or1t1que1, which are briefly

explained thereafter,

~-

[ -

1 The "Progress report on methodology" used the terms "inter- -
nal® and "external” critique which are less self—explanatory
“than "autogenous” and "exogenous"




'Autogenous critique entails an evaluation” of the programme
within the framework of its own assumptions and principles,
Taking the develepment programme for granted the research team
examined whether it reached its stated goals and whether it

lived up to its declared standards of quality.

i Exogehous critique is free to choose development goals to. .
be fulfilled and standards of guality to be met and.tests the
programme along these independently chosen criteria, Exogenous
critique serves to measure the room for improvement in scope and
»orientation of the development programme, In order to do this .
the researcher needs an alternative plan which he considers:to

be better than the plan under evaluation. There is no absolute
yardstick, Ope may aim at different degrees'of perfection in
planning, It is therefore necessary to concretely define the
frame of reference for evaluation, To that end the research team
undertook to formulate a long term agricultural development

plan for Matara district which it thinks is more comprehensive =3 -
in many respects tham the ad hoc agricultural project formulation
under MIRDﬂ)[._ The plan itself is separately published under . .
the title "Regional Planning for agricultural development ~ &
demonstration of. resource based socio-economic planning in Matara

district™ (ARTI-Wageningen, January 1982). This planning study is

1) A format of the subsequent steps taken in formulating the
agricultural planis given in the "Progress report on methodology”
(1981). The plan is based on a complete inventorizédtion of~
natural resources (land suitability and water availability).

It assesses the ‘agronomic potentials for a large range of crops.
It takes into account the domestic and.world market constraints
on crop production and the rigidity of landuse patterns inherent
to an agriculture dominated by perennial crops. It studies the
comparative advantages of alternative cropping systems and the
possibilities to incorporate them in thé prevailing farming o
systems making allowance for the constraining processes of frag-
* mentation and urbanization. It assesses the impact of the
resulting developrent path on production, income and employment
and finally translates technical and socio=-economic development
possibilities into concrete project proposals,




thus to be.seen ag a tool for eXogenous critique on MIRDP, Hence,
in.chapter 3, the scope of MIRDP, seen as a complement to other )
on-g01ng developsent programmes in the district, is compared w1th
the scope of the comprehens1ve agricultural development plan »
(exogenous crlthue).‘ Also the probable impact of MIRDP is. assessed
in the light of its declared objectives by a qualluative dlscuss1on
of the majof components separately (autogenous critique). TFinally,
neglected ereas‘of egrioultural development are summarised (exoge—~

nous critique). .

’Chapter 4 focusses on two prominent aspects of MIRDP design,
je€a integration in planning and flexibility of planning and -
imolementetion. TheSeHconcepts afe reviewediin order to create
a framework for exogenous crlthue. Empirical evidence from MIRDP
is then quoted to show how the oonoepts worked out in practlce
_(autogenous critique) and general limitations of flexibility.in

rural development design are identified (exogenous crlthue).
1.8 - _METHODOLOGY.OF‘INFORMATiON GATHERING
1.3.1 - V'Action research‘for purposes of autogenous critique

The research team started work in Metera district in January
1980. Its flrst act1v1t1es lastlnr upto Aumust 1980 were meant
to gather the information necessary for autogenous critique of
MIRDP. At the time the research team- started work, MIRDP had -seen
one yeer of implementation preceded by another year of plan
pfepéfqtion.; A substantlal amount of work had thus been done by
the MPI and oy the . Swedlsh Donor Agency, SIDA, on which the team
could build., The act1v1t1es of the tean condu01ve to autogenous

critique come under three headlngs.

Study of existing;documentation

he tean collected and studied all existing aroject documents
which had been prepared by SIDA the MPI and district off1c1als.

There were three paoers on methodology of integrated dlstrlct

development, one general description and problem analysis of the

i

[R-
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district, 20 project proposals ahd various maps and basic statis-
tics, These provided the written evidence of the “philosophy"
of MIRDP and the gcope and quality of the efforts put into the

preparation of the project.

Monitoring

On the request of MIRDP menagement the research team also

.

undertook to upgrade the system for monitoring of MIRDP which ..
allowed the team to get an insight in the bottlenecks for imple=

mentation weighing heavily upon the Project.

Formulation of project proposals

Along with the iﬁplementing agehcies at district level the .=~
research team undertook to formulate project:proposals for inclu-
sion in the 1981-1982 action programme (ARTI-Wageningen, 1980), .-
The whole set of prdposals was -to be submitted to SIDA for finane
cing, Whereas the iﬁplementing agencies_concentrated on proposals
aiming at strengthening their on-going programmes, the research
team tried to introduce somewhat innovative projects in close
consultation with those agencies and the GA who acted as Project
Director. This exercise enabled the team té become familiar with
the practical limitations within which MIRDP operates, to explore
the concrete meaning of its assumptions and principles and to test
the flexibility of the programme, It also perultted to study the

motivations and priorities of different actors involved in MIRDP,

* Something should be said about the research technique used.
which consisted of active participation in the planning process.,
The researcher could also choose to work outside the planning
process as an observer analysing the functioning of the process ..
on the basis of written documentation and interviews, The plan-
ning process can only be criticized autogenously, i.e. on the
basis of its own assumptions and primciples, if these have been
made sufficiéntly explicit. In planning processes however assump-—
tions and principles are often not that clear, Moreover, differ-
ent ac*ors’in the process may hold different opinions about them.
The most effective:wmy to test their practical meaning is to con=~

front the actors with concrete action which they themselves have

' LS
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officially sanctionedl Indeed the researck:team was requested

by the Mlnlstry of Plan Implementatlon to partlclpate 1n MIRDP

and also enaoyed t 1e consent of the uoverlnent Agent and the Dls-
trict Minister, On the whole, action research has proved to be

an effective technmque for autogenous critique used in comblnatlon
with study of the Progect'e documentation, An obvious drawback \
is_fheﬁlOSS'of time “incurred in practical work which, however
useful, does not directly lead to research results. This is the-
prlce that has to be naid in action research to galn access to

first hand inside information,

Te3e2 The agricultural developmentwplan‘for.Matara

- Districts ahtool for exogenous critique

: From September 1980 ‘o February 1981 the research team set
_1tse1f to write the agricultural development plan for Matara
Adlstrlct to demonstrate the formulatlon of a reglonal resource
based'agricultural plan in a Srl Lankan context (ARTI-Wagenlngen,
January 1982), The team indeed malntalns that thls studJ is |
the flrst of 1ts klnd made in Sri Lanka.

Thrs study is no actlon research in. so far as it is ‘mo part
. of an 1nst1tutlonallaed Plannlng process, No‘government agency
_requested the team to write this plan and no 1ndlcat10n was

obtained ?eforehand that the plan might be flnanced.A'

_ The comprehensive features of the plan permit to use itpae

a tool to Jjudge the scope and the orientation of the agrioul%ural
development proposalsrof MIRDP, One may ask whether it is nece-~
ssary to make a‘fnllyéfledged alfernative plan in“order'to judge.-
on the quallty of an ex1st1ng plan. This may eeem to be a labor-
A us detour. The necessity of an alternatrve plan depends on the
soope of - tne plan to bhe evaluated If the latter is llkely to
| cover most of the potentlals for development avallable and most
;of the problems to be solved, 1t would be sufflclent to do a small

number of complementary studles ano partlal studles on controver-
. s1al 1ssues._ Thls 1s the Way the research team 1s deallnﬁ w1th
exogenous crlthue on Kurunegala_IRDP.f But taklng the limited '
scope of Matara IRDP 1nto account makinn an alternatlve plan

'



was warranted, Only by formulating a plan a concrete proof

might be given that a viable alternative for'MIRDP exists,

1633 Follow=-up: Evaluation of main components of
MIR™E '

o~

From February 1981 onwards the research teém started eva-.
41uating important components of MIRDP in order to further subs-
tantiate its autogenous critique. The components studied were .
the Agricuitural Extension and Adaptive Research component (i.ee
the Training and Visit System of agricultural extension) and the .
Tea Small Holdings Development component (ARTI~Wageningen 1982.55.

They were chosen for the following reasons:

- the two components alone accounted for 45% of the 1nvestments
allocated to the whole MIRDP for 1979, 1980 and 1981,

- in view of the slowness of implementation in MIRDP the two
components were about the only ones which could be evaluated
at an early stage. It should be noted thqt the insights ...
gained mey not be representative for later stages of imple=

mentation,

Caiod -




Chapter Two
BACKGROUND  OF IRDP IN SRI LANKA

PREVIOUS PLANNING BFFORTS AT SUB=NATIONAL LEVEL AND "
ADMINISTRATIVE REFORMS ' ‘

Before 1970, development planning in Sri Lanke was characn
terized by overall national and séctoral plans."Large develop= -
ment schemes were undertakeén in specific.rural areas but they.
were invariably centrally planned and managed fromAthe-ceﬁtre.
After 1970, the fifst steps were taken to.decentralize planning
and implementation, taking sub-national administrative units as

the basis-fdr rural development,

Around 1970 two problems were most acutely felt in Sri Lanka,

One_was the need to increase food production in the light of the

sharp -increase in the price .of imported rice the country had to
pay; The other was the urgeht desire to alleviate un-eggloyment

which was especilally fampant among educated youth (ILO, SEERS
et.al 1971). TFrustration arising out of the mismatching of the
educational levels attained and job opportunities available was

Seen as one Of thé'major motivations behind the 1971 insurgence.

It was félt that the type of global meegsures pfeviously
taken in the area of national planning had proved to be inadequate
to solve these problems, Consequently, it wés believed that
specific small scale actions at local level should be taken, It
wgs also thought necessary to make a strong political appeal to
the people at grass-root levels in.order to mobilize their support

: /
and co~-operation, . '




2,11 Divisional Development Coancils

. prom 1971 onwards Divisional Development Councils (DDC)
were set dp which were expected to function as the primary unit
of planning and implementation at divisional (i.es sub-district)

level,

‘The Councils consisted of both Government officials and = -
"heoples representatives” such as the llember of Parliament (MP)
of the area, and representatives of Co-operative Societies, ~
Cultivation Committees, People's Committees and Village Committ=
ees, Usually DDCs hagd a membership of over seventy-five.‘ This -
fact in itself explains in part the inefficiency of the DDCs.
They constituted platforms fer speech-making rather than for

effective discussion and decision-making,:

The Councils were expected to prepafé'local level plans and..
to appraise and monitor all on-going development activities with-
in their area., Within this overall framwewcrk their main task
was to formulate short term programmes of employment creation,
New jobs were to be provided through small~scale projects in. ..
agriculture, industries cr any other sector of the village'acoé
nomy. In the apricultural sphere attempts were made to set up .
co-operative farms for unemployed youth for whom land was acqui~
red on the basis of collective rwnership, . These farm projects -
were rather ill-foted (G.H. PEIRIS, 1974).

+ ‘At nationel level, the DDCrprojects were supervised by .the
then Ministry of Planning and Economic Aff&irs, Projects were
formulated by the DDC, which appointed technical sub~committees,
The projects were subsequently submitted to the Government Agent
(GA) for approval and forwarded to the Ministry of Planning.fprv

final approval,

‘This last stage was to be "a mere formality" according to.a
circular sent: to the DDCs by the Director of Regional :Planning,
Although large responsibilities for»project-formulati:nAwere
thus given to the DDCs, the Ministry of Planning kept a tight

Crod
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control on the release of funds, Pinaneinl procedures were cﬁmé
bersome in that a sirict distinction was made between capital
expenditures and working expenditures. The Ministry's ellocations
were 1ntended exclus1ve1y for oapltal expendlture whereas each .
progect was expected to find other sources of finance for working
expenditure, Owing to this many projects did not become operam

tional and the capital investments remained unused,

From 1973 to 1978 the total allocation to DDC projects was
atout Rs, 135 million and the employment created amounted to about

;85,000'jobs. Tt is generally felt howeveér that the DDC brogramme

was failure, In an overriding concern to create jobs; projects
were hastily undertaken which were not viable technically and
economically. Morebéer, some 55% of “the jobs which were said to
be created by the DDC programme were not new jobs but merely
existing jobs transferred to the payrcll of DDC projects as was
revealed'byba Central Bank Surve& (W.“EERASOORIYA, 1979).

~ 4Although the present government fully supported the ideas
behind:the"DDC erogfémmes, l.€s decentralisation of planning and
mobilisation of popula? support, it decided to dlscontlnue the

nrogramme in 1978 because of its wesk werformance.

2:1.2 . ¢ Deeentralise&'Budéet and District Political

" Authority -

In 1973 again two other steps were taken towards decentra=-
lisation of development planning running parallel to the DIC

programme,

One of these was the establlshment of the Decentrallsed

Budget (DCB) for Whlch funds were voted by the Central Government
on the lines of.a block grant, i.e, an equal sum was:allocated to
each electorate, Initially, the main purpose of the DCB was to
1ncrease food groductlon. A special camealgn was 1aunched the
name (£ zhlch - the "Pood Productlon War® - was to 1meress upon
the nation the dramatlc 1mportﬁnce of ach1ev1ng self—suff1c1ency

in food




. To glve the campalgn polltlcal weight an important adminis-
tratlve reform was undertaken, In each district one of the senlor
local p011t1c1ans belonging to. the oolltlcal oarty in power was

app01nted as the<D1strlct Polltlcgl Autporlty who chaired a team

of local MPs, Dlstrlct Heads of central mlnlstrles and the GA. :

The 1973 reforms thus seeked to combine reform of the public
admlnlstratlon with developmental obgectlves in a. b1d to streng-
then oolltlcal COJbTOl over rlstrlct level bureaucracy.. The. DCB
was to enllst the part1c1patlon of the local ;eople 1n the plan-

n1n ‘and 1mp1ementatron of rural development progects of local

nnportance.” Partlclpatlon was supposed to work through political
representatlves._ Indeed the MP was expected to hear the ; people
in his electorate and.to assume principal responsrblllty for the

execution of progects.

The administration of the DCB froﬁ.its inception was handled
-by the Natlonal Plannlng Division of the former Mlnlstry of Plan-
ning and Economlc Affairs, Thls Mlnlstry 1ndlcated broad national
priorities and set out criteria and guldellnes for the admission
of 1nvestment progects but 1nvestment ch01ces were to a . large.
extent 1left to the dlscretlon of the local MPs,.

It was 1ntended that Works would be undertaken on approved
programmes and progects accordlng to local priorities and that
funds would be easily transferable among projects in the district.
Thig flexibility..in financial procedures presupposed the existence
ofran overall District plan, which was to be conceived and executed
at. district level,. Such plans have however rdt been made in- the..
context of the DCB and in practice each MP claimed that the allo~-
cation to:his electorate wasi *his money", . The District Integra-
ted, Rural Development Frojects (IRDP) made.an attempt, as we will
see later, to overcome parochial interests,

-

-

Mlocations under the DCB have progressively increased start-
ing off with Rs, 15 million in 1973, jumping to Rs. 175 million in
1974 and. reaching Rs, 336 million in 1979 (i.e. Rs. 2 millibn each

for the 168 Hembers of Parliament).-

. ‘v‘
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ihile the DCB was initially meant to "generate increased
production and employment in the rural sector” (preamble to the
section on the DCB in the Annual Estimates for 1974) it appeared
that the. empha81s shifted towards infrastructure and soc1a1 over-
heads.  WEERASOORIYA (1978) lists the follow1ng categories of -
investment predomlnantly figuring under the DCB,

<f(i) Malntenance, 1mprovement and constructlon of roads-

(i) Minor irrigation Works’ '
(idid) Construction of school bulldlngs, uddltlonal class rooms-.
(iv) Construction -of various types of oulldlngs, evgs textile

'-'and handloom centres, carpentry schools maternlty homes,_
dlspensarles and hospital wards, dental cllnlcs, hospl~
~-tal staff quarters, drug stores, post office bulldlngs,
new offices for AGAs and staff quarters for publlc
servantsg
(v) Construction of toilets and public wells;
(vi) Improvenments to water supply systems-
(vii) Construction of end 1mprovements to bus depots and bus
halts- - ’

(viii) Rural electrifiéatien schemes;

(ix) DPurchase of school furniture- llke desks and chairs and of
office furniture for government ofilcerS°
(x) Construction and improvements to playgrcunds; and
(®) Provision for new telephone facilities.

- Except for minor irrigation works none of these investments

contributes to food production,  All investment categories do &f

course crsate employment during the construction phase but hardly

any of them.is likely to create permanent productive employment,

-The DCB thus functlons qulte well as a supplier of welfare
services but it fails to be a motor for productlve development.,
Our contention is that _this is typical for development propo=
sals in Sri Lanka which come up from grass.root levels and which 7
are put under gtrong poiiticai supervision, The reasons are
obvious, People at village level are most concerned with tangi-~ .
ble day to day problems which can be alleviated immediately,

Individuals and organizatidns at-village level do net have the




imégination and the analytical capacifies to think in terms of
structural solutions for aeneral problems that go beyond the
village horizon. Moreover, they are sxmply not asked to do so
in the planning process. On the other hand, the MP willingly
confines himself to visible construction projects which he can
easily monitor and which in his view bring the highest eledtbral

gain,

Since January 1978, soon -after the present govermment came..
into power, the Ministry of Plan Implementation in its new set~
up (and particularly its Regional Development Tivision} was-
entrusted with the adﬁinistration_of-the DCB, The DPA-system
was abokished but the idea of executing political control of
decentralised‘decisidn mekivig was retained., The creation of .-
District Ministries, -the election of District Development Coun--
cils ‘and local Government Bodies .throughout the.island were the ..
new politico-administrative reforms envisaged-by.the. present . -
government, We w1ll first. examine these reforms and their. hlsta-
rical-background ‘in order to complete the political and adminis-
trative context in which Integrated Rural Development Projects

originated and at present operate,.

2.%63 - Administrative reforms .

‘ The alm of the DPL system was to establlsh a formal dlstract
politlcal leadershlp for the Pood Productlon War 1n order to’ i
eradlcate bureaucratic red tape in the line dppartments 1nv01ved
and to ensure peoplets collaboratlon. The establlshment of the
DPA, in fact, only formalised ex1st1ng trends in the polltlco-
administrative processes Whlqh had occurred since the grantlng'
of independéhce in 1948 (C. GAMAGE &nd I MINOGUE,“H§78):“_ -

Role of the MPs and. the line department .

Iﬁ this procesé_tﬁ; power éﬁd Statué of the.M? had‘steadily
increased, He interjened rmore and more directly in adminiéfra-
tive and policy matters pertaining to line Departments. The
extent of this influence became eveh_greéter in soAfar as the

MP could exert pressure on district administrators through
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appointments,'prbmotions'anditransfers;- It should be noted that -
line-departments also had greatly gained in importance as a re=
sult of the vast increase in development efforts undertaken

since independence, ‘It was felt however that the autonomous
growth of line Departments made it increasingly difficult to

co-ordinate their actions,.

Role of Government Agent

In the colon1a1 ere the- pﬁwer to co-ordlnate line Depart—
ments at Prov1ncial and later District level was effectlvely .
vested in the ‘Government Agent, Hls offlce (the Kachcherl)
accomodated most if not all offices of line Departments. Gradu-'
ally, the latter organlzatlonally and phy31ca11y seperated from
the Kachcherl. Field level staff of 11ne Departments in the o
Dlstrlct saw thelr 1inks with their Headquarters strengthened
by-pas31ng the . Kachcherl admlnlstratlon. Apparently, the GAts
admlnlstratlon being & colonlal type malntenance admlnlstratlon,
wa.s not capable of responding to the new development tdsks and .

of malntalnlng 1ts grip on the line Departments in the Dlstrlct.

In 1966 an attempt was made'tovstren;then the GA's authority
over central staffs in the District giving him the sfatus of ..
Deputy Director in each relevant line Department. In 1973 how="
ever, in connection with the establishment of the DPAs, the GA's
institutional position as the chief co-ordinating officer in the
District: was'again questioned, Although he“formally retained
the functions assigned to him his status effectively declined

vis.a vis the local MPs and the line Departments,

Role of the District Minister and the District Development

<

Councils.

With the appointment of District Ministers inm October 1978
the GA became Secretary to the DM, 4s such he is subject to the
control of the DM; The DM not being a Cabinet Minister himself
is accountable td the President, the Cabinet and the Parliament,
He serves as a link between the District and the Centre, ' He is A
the executlve head of the Dlstrlct Development Councils elected

in June 1981, Thése consist of the Members of P arliament, of the

AY



Distirict élected candidates of political parties and Goverhnment ,
_(fficials besed in the District, Hence it seems likely that the"
principles of decentralised.déecision making and local finahcial:
control introduced. by:the DPA system will come to stay in Sri
Lanka,” Although the DM is appointed by the governing political ..
party (or parties) a broad based representation of political par-
ties is made possible through the DDC elections., This is an
improvement upon-the TFA system which was invariably controlled
by the perty in power, '

! .The tasks of the DDC and of the DM in particular are to
secure expeditious functioning of ‘the administration at the dis~
trict level and to eliminate bottlenecks in the implementation’.
of existing governmental programmes, It is important to note

that DDCs are also expected to perform an ¢riginal, creative
function in planning by formulating a district development plan-
for the implementation of which they are entitled to raise local ..
funds through taxation or foreign funds throuoh the central minis-
tries concerned The integrated Rural Development Progects (IRDP)
initiated in 1975 and 1976 by ‘the Ministry of Planning and Econc-
mic Affairs and currently superVised by the Ministry of Plan Im-:
plementation constitute the first ettempt made in Sri Lanka at
district based planning in a limited mimber of districts, ‘In the
new DM and DDC system district plenning will be generally aprlied
throughout the country and hopefully get a firmer political base.
It is not sure whether IRDP will continue to operate under the

—.——

auspices of the MPI or whether it will get absorbed in the district

administration,

Whatever arrangements are made,‘IRD can prOVide useful
1essons as to the poss1b1e scope and orientations of district
based planning, These. should be taken into account in the de81gn

of DDC development planning.

Seen in an historical perspective, IRDP'can be viewed as a
stage in the decentralisation process going on s1nce 1970. It
represents ‘a transition from rather piccemeal local planning at
divisional or electorate level’ (DiViSional Development Council

programme and Decentralised Budget) to a fully-fledged system of




18+

district planning under the Dlstrlct Development Councmls. The

latter will become even more ¢lear in the future When two reforms,

RN

one. polltlcal and the other admlnlstratlve, which are env1saged
at present, are realiged; ‘the district proportlonal representa=

tion and the transformation of the electorate based DCB into a

"Dlstrlct Budget.

o

There %s in Sri Lanka & steady'progress towards more compre=~

hensive intermediate level planning, Indeed,.the district is a

‘more meaningful unit of planning than the.sub-district units in

bridging the gap between the national and the 1oca1_1eve1.. Yet

- the present study will show that IRDr?is‘still afflicted With

piecemeal:. thlnklng inherited from prev1ous decentralised planr

ning efforts,

2,2 - . GENERAL STRATEGY AND OBJECTIVES OF IRDD

The first districts where IRDPs were mooted in 1975/1976

,were Kurunegala and Matara, - Since the present govermment came-'

‘1nto power in. 1977 the programme had rapidly spread out to other

dlstrlets. At present IFlPs are being inplemented in six dis-.
tricts (Kurunegala Matara, Hambantota, Nuwara Eliya, Puttalam,..
Matale) and are under preparation in another four (Mannar, Vavue-

niya, Badulla, Moneragala).

It 1s dlfflcult to dlscern from the outset a clear and out=

spoken concept of objectives and strategy of IRDP, This is

-partly due to the novelty of district based planning in Sri -

Lanka, The MPI has constantly been in search of a suitable
formula for the programme; In that context it has done a lot

of thinking on methodological questions in respect to the design-

of the programmes. Different a; -roached have been tried out in .

the districts selected, This variation.is also due to the influ-

ence of different donér agencies who all cherish their own deve=
lopment philosophies,  In spite of a general lack of qniformity

in programme design two strategic features common to all IRDPs

'have,emerged in practice, largely dictated by‘?he.constrainfs

under which the MPI has to operate., _ T




‘ 1.“lﬁbP tries-to.achieve'balanced”inter-regional development
in a national‘contcxt; o ' ' o
2, IRDP conceives the role of district planning az subsidiary

to national sectoral programmes, not.as complementary to them,

2.2.1-,1Balanced inter-regional development: the response of
| IRDP to the lead‘projects.f: o ‘ .

. The stratealc features of IRDP should be understood in-the‘
light of the national development strategy deployed by the pres-
ent government of Sri Lanka, Since 1ndependence the country ha51
made. con81derable efforts in the area of social serv1ces and wel~
fare programmes with a significant 1ncome redlstrlbutlon effect.1
This has created the room for a growth oriented pollcy. The pre—
sent government has therefore llberallsed the economy and ‘has at
the same time deliberately embarkKed upon an unbalanced growth
path puttlng a large portion of 1ts résources 1nto three lead
projects. These are the Free Trade Zone, the Hous1ng and Urban
Development Programme and the Accelerated hahawell Development
Project together clalmlng 45% of the Stete Budget. The‘emphasis
put on the lead *roaects is unbalanced in favour of urban and
industrial development (indeed, one should realize that the imme~
diate. impact of the Mahawelil Progect is first and.foremost on

power generatlon, not on agricultural 7roductlon).

il Unbalanceﬁ"growth as such neéed not~be-wrong. In international'
economic ll+erature a, debate has been f*o:s.nfr on since the early R
forties on.the merits and dlsadvantages of balanced versus unbalan=-
ced growth, It has been argued that a "blg push?”, i.e..-a minimum
quantum of investments, is needed to seu the employment-consump~
tion-investment multiplier in motlon. SINGER (1958) ‘and HIRSCHMAN
(1958) stated that there is no reason why sectors should grow pro~
portlonately and in fact they don't, They malntalned that under-
developed countries lack the abilities to sustain balanced growth
.on a broad front and consequently advocated a strategy of gudlcl-
olisly unbalanced growth, We do not pretend to gudge here whether

the unbalancing brought about by the leac oroaects was 3ud1c1ous.




Taking. them as given we will try to explair how the strategy of ..
IRDP was conditioned by them and how IRDP reacted under the 01r-
cumstances.

It is clear from the selection of districts eligible for
IRDP that the latter programme is meant to counter balance the
1ead'projects; .The MPI (1981;4) explains that IRDP is envisaged
only for those - predominantly 'rural -'districts where "high l
investment national projects are not being implemented’, This
pfesumably‘rules out the highly urbanized Colombo and Gampaha
district (Ffee Trade Zone) and the Nahaweli Development areas ..
in the Dry Zone (Anuradhapura, Trincomalee, Polonnaruwa, Batti-
" galoa and Ampafai). The strategic aim of earmarking the re-
maining districts for IRDP. (see map)~is'to achieve balanced
>'inter-regional.development. The regions benefitting from the
lead'projects are expected to reech comparatively high per capita
incomes onee these projects have matured, The other regions
will indirectly benefit in so far as the population pressure
there will be . relaxed through absorbtion of labour in the lead
project areas, But this will hapﬁen only to a limited extehﬁ A
and it wﬁll take considerable time. ‘It was thus felt by the pre-
sent government that'ih the meantime something should be done in
the areas not endowed with massive investments in order to con-
- tain immediately the risiﬁg tide of uhemployment andtfb prevent
relative impoveriehment ih‘the long run, The urgency of these
?asks and the limited financial and managerial resources left
by'éhé lead projects pointed af the uidertaking.of Léw cost,

_qylck vielding and easily manageable’ programmes » In principle

.'these are commenduble aims, But they do have a bearing on both
the scope of IRD and_the quality of planning which may weaken the

achievement of its goals,

Our 1nvest1gat10ns of Matara IRDP and of the much 1ar”er
'Kurunegala IRDP show that the limited resources of the programme

'do not allow the investments to surpass a minimum. threshold - ..

“necessary to eXert significant impact on development in the dis-

tricts concerned, It is 1likely then that IRDP moneys: could be

spent better in a more concentrated way, either in a smaller .
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| 26242 Perception of the role of district planningsunder IRDP:

tor :the performance of line Ministries and to encourage proper

number'okaej districts or in target sectors or target'areas with~
in Aistricte which are particularly poverty stricken. A higher
concentration of.IRDP investments is Warranted'by the fact that
the country cannot afford to pursue both an extremely unbalanced
lead progect strategy and a full scale district development pro=-

gramme. But even at the present thin spreading of investments a..

' stronger impac% could be regched if more effort was put into prom

per identification of develo%ment ﬁossibilltles and priority ran-
king of the same, However, the urgency with which IRDPs have to
be planned-and ;mplemented in the opinion of the MPI tends to
reduce the‘plan'formulation effort, Our studies of Kurunegala
IRDP and Matara IRDP show that haste has in‘several important

cases led to wrong options and priorities.

gap stopping versus comprehensive planning

A second overriding strategic prlnc1ple of IRDP is that it
puts the main emphas1s on strengthenlnv of ongoing departmental
programmes in the districts concerned. This certainly makes
management of IRDPs easier for the MPI, as it reduces project
specific management arrangements to & bare mlnlmum. These in .,
fact consist only of a small project office based 1n:the distri-
cts., This office is in charge df¢financial disbursements and ..
monitoring of progress and proﬁides~the liaison between the dis-
trict-adminietra%ion and the MPI at central level. Furthermore,
a coeerdinating committee at district level and a steering comm~,,
ittee at national level have been created to foster inter-depart=
mental consultation, Through‘these bodies the MPI can try to )
reach concensus but it has no co-ordinating power to overrule
departmental policies, This is understandable from the functs ..
ions attributed to the MPI, Basically this Ministry is to moni-

ﬁmplementatlon of programmes designed by them, The MPI itself
does notﬁformulate and propose policies to line Ministries but it
takes their policies as given, As a result of this, IRDB;merely
acts as a dispenser of inputs giving an extra financial injection
to the departmental programmes'in the districts selected wherever

it is thought necessary to reinforce them, The role of district

WTTUTE gty e
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planning under. IRDP is thus seen as subsidiary to departmental

sectoral programmes not as complementary to them, - In other words,

IRDP does nbt aim at authentic comprehensive district planning but

, confines'itselfrto the fine tuning of sectoral programmes,

This role of "ogap stopping™ is not only adﬁitted-but;also "
advocated by the MPI, No doubt, lack.of staff is a.very pragma-
tic reason why the MPI relies on the organisations élready oper-
ating in the district for the planning and implementation of
IRDPs, Credit should be given to the Regional Development Division
~of the MPI for the amount of work it has done in a situation of
chronic understaffing. The limited policy making functions
attributed to the NPI leave the ministry only with the power
of selective strengthening of departmental programmes, In the
plan preparation phase of IRDP the Regional Development Division
invariably plays a role in screening project proposals offered
by departmental agencies, This leads to two types of elimina-

tion:

-

-~ innovative lines of devélopment which go beyond the normal
range of activities of departmental agencies are not put
forward or, if they are, they are diécarded as unfit for
incorporation within the short life span of IRDP;

- conventional lines of development (e.g. rubber_pehabilita-m
tion in Matara district) are simply excluded when the orga-

nisation in charge is weakly represented in the distriet.

In IRDP, district development plans are thus tai;ored to ;

sult the capacities of existing implementing agencies but do

not start from an exploration of development possibilities for

“the realisation of which agencies are made fit., It is true that
JRDP makes allowance for the strengthening of physical imple=..
mentation capacities in terms of vehicles, buildings and addim
tional staff but this creates more of the same without affect-

ing the conceptions, approaches and policies adhered to by the
implementing agencies, After all the scope of district plan~ ..
ning is dictated by the degfee of autonomy given to the distri=

cts in reality. Under a low degree of decentralisation




district planning can do little elsé than passively confine it-
self to screening and monitoring of natiénal programmes offeréd
to the district. 'As decemtralisation is said to be oné of the
most important political and'admiﬁiétrafive goals pursued by the.;
present government of Sri Lanka,bdiétrict planning should accord-
ingly be strengthened. We therefore take for granted that IRDP.,
is a.transitory stage'towards more COmprehénsive district plan=
ning, But we emphasize that "eap stopplng", with its short teri
view and undesirable restrictions and eliminations of develop-
ment alternatlves, is a form of plamning which is definitely
insufficient to meet the cha;lenges of poverty eradication and

poverty preventlon in the densely populated areas of the country.




Chapter .Three

'SCOPE AND ORIENTATION OF MATARA. IRDP

In the present chapter weishall examine the scope and con~-

~tents of MIRDP in order to assess whether this project responds
to the agricultural development needs of the districts 4As dis-
trict planning under IRDP only claims to fill the gaps left by
-on=going development programmes it would be unfair to put the
turden 6f responsibility emtirely‘om MIRDP, The project should..
bé seen in addition to existing programmes., The project is how=-
ever nof*é'Separate’entity. On the contrary, it re-inforces
other programmes directly but in various ways. Sometimes it
provides equipment and buildings, sometimes extra staff, and
sometimes juét more money for recurrent expenditures. So the
MIRDP components are part and parcel of the normal activities

of implementing agencies in the district. Generally, the latter
sée no distinction between their own programme and MIRDP except

for the source of financing,

361 CONTRIBUTION OF MIRDP TO TOTAL GOVERNMENTAL DEVELOPMENT
EFFORTS IN MATARA DISTRICT

Although “IRDP. is.said.to supﬁlement current_development
programmes‘the MPI has made no effort to assess the scope of
these programmes‘in IRDP distrigts. One would expect this to
be the starting _point-of IRDP ﬁlanning. In Métara district
- no-data were gathered at inception of MIRDPAon éurren? deve~

lopment efforts,

The following assesment is therefore ours,.

The main funding sources for govermhent- sponsored:projects

at district level are:

OPRSRY
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-~ the National Budget which provides the funds for Departments,
Bbards, Authorities and Corporations coming under a line
Ministry. It comprises investments, salaries of personnel

and. other recurrent costs,

‘- -

- the_Deqentraliséd Budget which allocates an equal sum to each
4 electofate per year for maintenance and minor development
projects.mainly in.the sphere of infrastructure and social
overheadé (seé 2¢102)s The amount allocated per electorate was
. Rs. 2 million in 1979 and Rs. 2,5 million thereafter.

- IRDP, which in Matara dlstrlct is sponsored by the Swedlsh
: Internatlonal Development Authority.

First we will take a global view on these programmes, In .
Matara district total government expenditures, all sectors, dmoun-

ted to Re, 39.6 million in 1979, coming from the following sourcess

million Rs,

National Budget - 17.0 )
: S . .
Decentralised Budget | 14,0*)
(7 electorates) .
' : 2o R ***)
Matara IRDP _ : 86 »
39,6

‘Tt should be noted that these expenditures also comprise a
fair amount of salaries which constitute direct creation of income,
The maintenance and investment part of the expendltures is thus
lower than total cxpenditures. Reglonal income of Matara dlstrlct
was estimated by us at around Rs, 1,100 million in 1980 at current
prices (ARTI—Wapenlngen, 1982 29). It follows that government
1nvestment oonstltutes 1ess than 3% of reglonal 1ncome which is

low by any standard. Thls 51tuat10n is qulte typlcal for the

years '70. .

*) Fernando, 1980 o o - -
**) Matara Kachcheri, A/D Planning, personal ¢communication, 1982,
***) MPI/RDD, Jan, 1981. -
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| Tqble 1 1solatcs he grlcultural expendltures from the total

’government experdltures in Matara district over the period 1979-

1981. JA breakdown into recurrent and capital expenditures 1s also
glven1. Under agricultural eypenditﬁres We count the‘expenditures.
incurred by Dept, of Agriculture, Dept. of Agrarlan Serv1ces, Depte
of Irrlgatlon, Dept. of MEC, Coconut Cultivation Boerd ‘Dept, of .-
Animal Production and Health, Tea Small Holdings Development Autho-
rity, Agrlcultural Development Authority and Forestry ‘Dept, Data
for the State Plantﬁtlons Corporatlon specific for Matara District

were not avallable to us,

Table 1. Expenditure for the agricultursl sector in Matara
district, 1979~1981 (x 1 million rupees)

1979 1980

1981
National Budget o 7,0 15,7. 13,7
Decentralised Budget 0,3 0,8 0,7
MIRDP 5,8+ 12,6 13,8
| 13,1, 29,1 28,2 -

of which:
Recurrent expenditure 4,5 6,8 Te3
Capital expenditure 8,6 22,3 20,9

o L 13,1 29,1 28,2

Sources: sMatara Kachcheri, personal communication, 1982
~MPI/RDD/MIRDP Project office, Investment programmes
- .419,80,81
-Departments, Boards, Authorities, personal communications,

- 1982, ‘ : . - '

-

1 MIRDP and DCB expendltures are almest entirely capital expen-
ditures, current expenditures being covered mainly by the
. National Budget.




|0 .

S

Tabls 1 shows that MIRDP contributes to some 45% of total ..

government expenditure in the agricultural sector of Matara dis-

‘trict. The DCB is quite insignificant as far as agricilture is

concérnedi Its main contributions arve to Highways, Education,
Health and Local Government; Agriéulfural expenditures under

the DCB were only incurred for miner and major irrigationand

bccasionaily for livestock and vegetable cultivations

The ébnfribution‘bf MIKDP to &zricultural development in

terms of investments is thﬁs very impbrfant'és compared to the

“volume of investments under current programmes, The phasing

out of IRDP in 1982 will therefore be a- serious drawback for

the district, Still, the temporary increase in agricultural

investments which MIRDP has brought about is absolutely in- .

adequate in proportion to what the agricultural sector needs,.
In the areas of agriculture, irrigation and soil conservation
our planning sfudy'fOr Matara district shows that an invest-

meﬁt efforffof“somé'Rs. 900 million at constent 1980 prices - ..

during twenty years is necessary to exert a substantial influf
ence on the employment and income situation in the district
(ARTI-Wageningen, 1982: 182), . These investments have to be
heavier in the initial stages of this time period than towards
the end, A.rough indication is that average annual investment..
would be Rs, 63 millibn in the first ten years and Rs. 27 mill~
ion in the second. ten year period. On top of this, operational
costs of about Rs, 17 million will be incurred each year, We..
have stressed that even such efforts will only partially atte-
nuate the socio-economic problems of the distric%. Indeed, the
estimated impact of the agricultural plan at;fgllldevelopment,
i.é. after. twenty years, would be an increase of égricultural
value added fat constant prices) of 112% and an increase of.
agricultural employment of 33% (ARTI-Wageningen, 19823 149) .
S$i11 this would leave the district with a future unemployment
rate of 22% as compared to.the present unemployment rate of 28%

(ARTI-Wageningen 1982: 33), Hence, even a major development ..

~effort in agriculture would have to be complemented by developé i

ment in non-agricultural séétors, It is clear then that the pre=
sent expenditures for the agricultural sector in Matara district
fall far short of the necessities, particularly if one considers

the cufrent capital expenditures alone,




In conclusion, MIRDP cannot be said to £ill the gaps of the
district's agricultural deve1oDment needs. However marginal 1n
a global perspectjve, the aroaeo+ may have an impact locally and
in specific ‘¢ases, Even under severe budgetary constraints it is
possible to do effective development work if’ the proaect is well
designed and if priorities are rightly set, We will now look’
more closely into the contents of MIRDP with special emphasis on

the agricultural components,

3.2~ CONTENTS OF MIRDP: DESCRIPTION AND QUALTmATIVE
EVALUATION.OF PROBABLE IMPACT

30241 Phasing

Matara IRDP was initiaily'sef up as a three year pfeject
covering ‘the pericd 1979-1981, ' In the course of implementafion
- it was extended by one year so that thHe prOJect is bound to
termlnate by the énd of 1982, '

The project is planned year by year. Annual investment pro-
grammes have been prepared.for each year with explanatory notes

for each project component,

MIRDP was first mooted in September/October 1976 during dis-
cussione_held with a SIDA mission which was %o identify projects
for Swedish assistance, Agreement on preparation of MIRDP was..
reached in May 1977 and preliminary work on MTRDP planAformula-
tion started in 1 Vovember/ ccember 1977, lore intensive plan
‘preparatlon eiforts followed during 1978 with Swedish technlcal

assistance whlcn resulteu in the Imklementatlon prograrme 1979,

30242 Obgectlves of MIRDP

In a document of the MPI entltled "Plan preparation methad,
Plan Objectives and Action Plan 1979" (November 1S78), the ob-
jectives of MIRDPwere formulated as follows (numbering is ours):

o~

1.1 Increase the income of rural producers - be they far-
mers; fishermen, small scale industrialists or other

small entrepreneurs -~ through increased production,
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162

143

2,
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needy people,

Support, especially, the food production required for

xselfsufficiency.

Generally, support employment creatlng enterprises and

encourage labour intensive methods a1v1ng income to

-~

Ensure to the greatest extent poséible‘thatvthe bene=
fits of production go to the producers,

Support the creation of a suitable rural environment,

helping the small entrepreneurs with services requi-~

- red for his production,

Improve the infrastructure - roads, health facilities,
etc, -~ both for production and for adding to the qua--

lity of 1life in the rural areas.

Support the establishpment of local soc1et1es which
look after the well=being of rural peopie in all ways,
and increase the degree of decision making ability by
the rural population regarding their own affairs, This
is especially impqrtant-in a society consisting of a o
iarge amount of small producers; The government offi=
cers,cannot be expected to assrst everybody individu-

14

ally,

Through a system of local'committees increase the dege
ree of local participation ‘in divisional and district
planning, This is also meant to better satisfy the

real needs of the people,. . = ¢

The ultimate aim is’te improve the standard of living
of the people through a comblnatlon of .efforts by the

"people and the government institutions.

The objectives 141, 142, 1.3, and 1.4 can be said to focus |

on generation of production, income and employment, Objective

2 emphasizes the improvement of services which support produc-—

tion and objective‘3 the'improvement of social overheads and

infrastructure. Objectives 4¢1y 4e2, and 4,3 stress the impor-

tance of popular particlpatlon in plannlng and 1mp1ementat10n.




Two critical remarks on the first set of objective are in

place.

Al

_The objective oi suprorting food production required foxn

selfsufficiency has no ground in the case of Matara Dis-

ttict., There, paddy is the staple food grown in the lowlands,

In the highlands of the district, characterised by a wellm=
established egriculture dominated by perénnial crops, rain-

fed paddy or other fooqcrons are pracn10g11y non-existent,

. The dlstrlct 1s 8 deflc“t area Ffor rlce, Auout half of .-

.In cenclusion, these two obgectlves have been curelessly j

?the conqurp+1re ‘needs’ urevlmported frbs*outSEde\thé dise

reach selfsufficiency in rice and there is no reason why
this district should contrisute to selfsufficiency as an
overall nationﬂl'goalg The _arge irrigation schemes in the
dr& éoﬁe are.much more suited to this (ARTI-YWageningen,
1982 : 36-48, 13)).

0
The objective of encourzging labour intensive methods is
p01nt1ess in the agrlculuur .1 sector of Matara district
where mechanisation is indeed practically absent. It is
hard to think of mors labour intensive cultivation pfac- -
tices for the crops prevailing ir the district (tea, rubb-
er, cinnamon, coconut, homegarden crops and paddy). Mos?t -
of the:labour.goes into soil conservafion, planting, ferti-
lising, weeding, pruning and harvesting which is all done

manually. Processing too is quite _abour absorbing, Em-

- ployment generation will therefore n:t arise from other

methods of production, but from an imrease of production

per unit of land which can be achieve¢ either through a

more intensive.use of land (intercropping) or th}ough more

intensive care.

-

formulated indiceting a.lack of problem analysis in plan formu—

lation,

3
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The MPT (Statﬁs report, January 1981) states that the above
mentioned:objectives formuléted'at'inception of MIRDP remain valid
but "they must be regarded as longer term aims eXtending bLeyond
the énticipated span of the project. The scale of investment and

the prongSS‘to date suggest more modest and more pragmatic imme-

"diate goals®,

“:ipg latter is.quite true. The achievements of MIRDP to date
are mainly confined to the creation of primary project outputs

(bu11d1ngs, equipment, physical 1nfrastructure, staff, €t0.).

J}ow. progress in im ementatlon makes it difficuli a} this gtage
£5 bbsdre " ‘any impagi of “these facflltlzs §§§prod§cflon%&1ncome
and employment We will however try to-classify the project

. components of MIRDP nccording to the group of objectives they

mainly serve. This will give a more detailed insight in the
orientations of MIRDP and hence in its protable potential.impact.
The groups .of objectives are those referred to atovey l.€e. objec;

tives related to

1. direct generatidn of production, income and employment;
2. services supporting production;
3, social overheads and infrastructure; and

4, popular participa%ion.

3.2.3 - Oriéntations of MIRDP components

3e2e301 Objective 1t Direct generation of production, income

and empldyment
- Under thls objective we count three project components- Tea
Small Holdlngs Development, Irrlgatlon and Dralnage ‘and Women's

activities.

Teé'Smull Holdings Development is bne'bf'the major MIRDP

components aiming at rehabilitation of eight existing tea o

factories and construction of o new tea factory in order to ine

crease %he green leaf proce881ng capa01ty and the quallty ‘of the
made tea produced in these factories, In view of the shortage
of process1né capacity in Matara~d1strlct this component has an

immediate impact on the quantities of made tea produced in the




district, The prices fetched will also increase and hence the
small holders incofie. An evaluation of this component by the
‘resedrch team in 1981 has shown that factory modernization in
two colonization schemes (Darangala and- Kalubov1t1yana) has had
an 1mmed1ate effect ‘on prlces of ,mdde tea fetched by the facto-
ries (ARTI-ngenlngen, 1982a: 26-29), But it .was also stressed
that factory modernization will in the long run yield only if
the lsrge propertien‘of ooerse leaf in smail holders green leaf
supply .will be rediced, Therefore, tea husbandry has to De im=
proved, This is an area of development which is not touched by
MIRDP but which is left to the inadequate extension -service of
the Tea Small Holdings Development Authority being mainly ‘concer=
ned with the administration of subsidy schemess Tea factory
modernization has a pofentiai"for direct improvement of-small h
holders income'if the‘facilities created are propefly made use
-of,

Irrigation and Drainage is another major component of MIRDP,

It comprises-principally:

- the improvement and maintenance of minor irrigation works

under the Department of Agrarian Services;

- the construction of minor irrigation schemes under the Irri-~ .

gation Department and

—" improvement and repairs on three majorvirrigation and-drai-
nage schemes,

This project can have an immediate impéct on paddy produce.
tion and  Yncome, A necesgsary cbndition is however that techni-
cal improvements bhe supported by improved water management and
cultivation practices, Thls is the responsibility of the Deparf-
ment of Agrarian Serv1ces (1nput supply and orﬂanlzatlon of
farmers) and the Department of Aprlculture (agrlcultural exten-

sion).

The Irrigation ahd Drainage component is conceived as a

purely ‘engineering project, There is no conscious effort to




co-ordinate the éctivities of the  three Departments concérned in
the schemes rehabilitated or constructed. The basic reasons whiy

the scheme have deteriorated have not been studies in the preject
preparation phase.¥3The,status report (MPI/RDD, January 1981) .

offqrs_tng following explanationss "Unsuccessful attempts in the
past to create viable village~based institutions for watef mange -
gement;have'résulted in the loss of cdmmunity,réspbﬁsibility and.
consgqugptly in:the neglect and disrepair of irrigation schemes".
The §§pe_p1acéd by the project in Rural Develobment Societies
seems.to,be'uﬁﬁarranted in view of the record of performance of

- RDSs, Failure of water ménagement méy again lead to neglect of
the sqheﬁes. .In the short run there may undoubtedly be a bene~ -
ficial gffect. Supp}gmenjgry;ifrigation water permits an early
start to.the yala seaspn?and,heﬁce early harvesting before floods
in May and June can damage the paddy cfop. In all irrigation
schemes, major.and minor, the improvements will reduce the risk‘
of(crop'lbsses. The‘iriigation works being undertaken by labour

intensive methods will also create employnment in the construction

~3

phase, The major irrigation works are expected to requiré 30,300
mandays of 1abour, the mlnor 1rr1gatlon works another 165,000
man-days, a total of abotit 800 man years.

NERY

" -

It should be noted however that even well-functlonlng irriga-
tion and dralnage structures, good water management and enhanced
- cultivation practices will increase paddy: yields from the present
level of 35 bushels per acre to a mere 60 bushels per acre due
to'the adverse soil and climatic conditions (ARTI-Wagenlngen
1982; 39), In conclus1on, although there is an. 1mmed1ate impact
of thé Irrlgatlon and Drainage component on production,. emplbynenz*

‘( -fx, N

and 1ncome, we retain cur doubts both to the magnltude and the

‘duratlon of the impac‘l:.~

~Women's Activities constitute a very small bomponenf aiming

at the bromotion of income generating activities for women. These
cover a wide range of small scale home based enterprises, Acti-
vitles proposed are for example coir indusfry, handicrafts, poultry
keeping, beé keeping,_déiry—livestock; orchia growing,
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MIRDP offers a complete package of training, extension, free mate=
“rials and credits. Success s> far varies but in individual cases
we have been able to ohserve a substantial addition to household

income, The number of womenfbenefittedAis about hundred.,

3e26362 O0bjective 2:>Supnorting production

Under this objective we count the foilowiné'éomponents:

- _-Agricultural Extension and Treining

= . Livestock development

. . ‘Coconut development

= Minor Export Cror dewelopment

- bevelopment of Mul4i-purpose Co-operative .Socleties

"~

JAgricultural Extension-and Training is a major MIRDP compo-~

nent, It consists of two main elements, i.e, the reinforcemnent
of ‘the World Bank sponsored Training and Visit (T&V). system of
agricultural exteﬁsion and & construction of =a multi-purposé-
District Agricultural Training Centre, Under the first element
additional extension staff, -fficers, staff quarterS'in»remoie
areas and extension materials have been provided. In connection
with the T & V system other small project clements have been in-
cluded, i.e, the establishment of an adaptive research unit on
the premises of the Agricultural Training Centre and the set-up
of field trials and demonstrations on contact farmers fields.

The District Agricultural Training Centre is a project element
for the comstruction of various buildings (laboratories, class
rooms, a hostel, a workshop, quarters and offices, nurseries and
cattle sheds) on a 48 acre site, including land development for
demonstration and experimental plots, The Centre is to provide
training facilities for extension staff, farmers and community
leaders, Due to its large set-up the Centre can have an important
influence on dissemination of knowledge and skill, and can conw=.-
tributeto  narrowing the gap between agrondmic research and prac-
tical extension.w The realisatim of this benefit will depend - on
an imaginative use of the facilities created, The front line of
agricultural extension,'which is supposed to reach the.large mass

of farmers, is formed by the dense network of field extension

35
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workers operating under the T & V system, Ve are less optimistic

 about the effécﬁiveness;of'the T & V‘systém. Upgrading of exten=

sion staff in the Training Centre may be rendered ineffective when
these skills have to work through the structure of T & V.

. T & V is a concept developed by Daniel Benor (1977) in Indisj
It was introduced in Sri Lanka as a. national policy in 1979 under
the Agricultural Bxtension and Adaptive Research Project (World
Bank, 1979)., It was believed that the majority of crtension s&stem

in the Third orld have not been systematically organised, are

difficult to control and hence almost impossible to evaluate,

Contracts between extension workers and farmers have been biassed
(against the smaller, poorer farmer), irregular and unmethodical.,
Favouritism hés'frequently occurred, fhe principles of T & V

are by now well known,  Its objective is to bring extension perso~
nnel into an organisational Fframework whichwpermits strict super-.
vision and control,  imposes regular visits to certain contact far—
mers in the target population,-makes in~service training of field
officers an'éutomatically recurrent aépect of their professional
activities and institutionalises the dialogue between agricultural
research énd field extension staff, An important feature of T & V
in Sri Lanka is also that it is supposed to be a unified extension
syétem for all crops (except tea and rubber), and animal husbandry

for the entire country.

- The farm families Eovered-by each Agricultural’ Extension ..
Worker (KVS in Sinhala) would be -divided into about eight "clus-
ters", containing on an average 95 families in each cluster.:
Some seven or eight farmers in each cluster would be selected by
the KVS as ¥contact.farmers™, each representing a group of about

12 follower farmers, b

The KVS is given a fortnightly schedule, Four days in each

‘of the two weeks are . to be spent with the contact farmers in

demonstration, teaching'and counselling, This means that the KVS .
visits one "cluster” on each day~reserved for extension work, . -

On such a day he has to see-sévén-or'eight-contact.farmers which

" leads to a very tight schediule of meétingé of no more than half




an hour each. A strong emphasis is laid on the regularity of
these visits, for which tne day and time are precisely fixed in
advance, Contact farmers are sunnosed to convence their follower
farmers for xhese meetJn The KVS attend in-service training
classes given by Anrlcultural Instructors (AI) every fortnight
who in their turn are technically supported by a small number of
Subject Matter Officers (SMQ) at the district head office, In
these training classes the message to be brought to the contact
farmers in the coming two Weeks is 1mpressed upon the KVS
.Varloug evaluations of the T & V system in different parts of

Sri Lank:a1 seem to support the flndlngs of our own study in Matara
in February/March 1981, The system may‘be reasonably effective ..
in the climatic and socio?economic conditions prevailing in pre-
dominantly paddy-producing efeas of the Dry Zone. Where culti-
vation calendars are fairly uniform over large paddy tracts the
‘discipline of T & V can be maintained and makes sense. ThlS is
much less the case in Wet Zone small holders agriculture where
farmers are engaged in a larger range of agrlcultural and non-
agricultural activities, And also, cultivation calendars here
depend more on location specific rainfall thsn on issues of

irrigation water,

the.conclusions from our ewn observations in Matara were

as follows: '

- The message given by AI's to KVS's was not always properly
understood and. consequently passed on to contact farmers in

different ways,

I&] -

- o - e T . S A Y G Sy $p Ve g

1) AM,T, Gunawardena and A Chandrasiri (1981), experiences in
" the T.& V system Kurunegala IRDP
- Blamckenburg et al (March 1980), experiences in Kurunegala,

Anuradhapura and Mahawell H area,




- KV%'S could not maintain the d1901eline of the schedule of
visits (laek of tronsport, lack of time, adverse weuth=r
,condltlons, gg_ggg 1m0051t10n of other tasks by superv1sbrs

. and polltic1qns) oome of them tended to frequent favour-
ite contact farmers or.to convey thelr messages to )ersons
iinsidentally passing by. |

- 'Permers did not turn up et scheduled meetlngs. This was
partly due to lack of publicity and inadequate oroanlsatlon.
Contact farmers sometimes did not know who were thelr follo=

.wer farmers and vice versa, TFarmers also had no faith in
their centaet farmers when the latter was selected by the
Kvs, Election of contact farmers, introduced later, has some=
what improfed the situation, But there was also a lack of
vinterest on the.part of.farmers. The message brought to

- them, ifollOWinﬂ a theoretical technically optimel, cultiva-
tion calendar was often untimely, The KVS in a rather d0011e
manner transferred what they had been tauvht in the tralﬂlng
class w1thout adapting the message to specific circumstances,

The messgge moreover is a purely technical one, Managerial
problems are more relevant for small holders. than .technical -

problens, empecially in the case of paddy cultivation, Indeced
there was not so much a domand for cdvice on paddy cultivation

mut a need for extension on other crope. ‘KVS's were not able
to cater to these needs as T & V has Dby far not achieved its

- purpose of a unified extension system,

-~ Thé.influence.of the T & V system stops at the level of the
contact farmers., The transfer of knoWledge to the. common far-
mer is left to the contact farmer., It is not obvious at all..
+that the latter are inclined or motivated to gulde and encdu=
rage their follower farmers, There is also no evidence to..

" show that farmers would repeat what they see their more ad-

vanced neighvour do,

In conclusion, we retain strong doubts about the effective~
ness of the T & V system in lMatara district-even when standards of
tafflng and equipment would have been brought to the recommended

" level, It seems to us thut MIPDP ought to have eyamlned the



validity of the assumptions underlying T & V under the specific

conditions of the district before supporting'the systen,

Our treatment of the other MIRDP components offering sunpoft—
ing services can be much briefer because they are both much small
er and less complex than the Arrlcultural Extension and Training .

componentg

The main thrust of the leestock Development component is the

constructlon of a hatchery for the production of day-old chicks,
The hatchery is one in a series of provincial hatcheries to be

set up thrsughout the‘country.. The Matara hatchery has sufficient
capaqity to supply farmers in Hambahtota and Galle districts as
well, ‘This project will help to eliminate the shortage of day=-
0ld chicks which was seriously felt by the poultry industry and
the small scale poultry farmers. This bﬁttleneck being solved
the success of poultry keoping will deﬁend on quality and price of
chicken feed and the availability of veterinary services. In the
area of dairy fdrmlnﬂ the livestock devolopmeﬂt component has been
totally un-analtlous in its tarrets and extve nely modest in its

_achievements,

Under the Coconut Development component IIRDP has provided..

for two nurseries, increase of field staff of the Coconut Cultie..
vation Board and fertilizer storage, Coconut Qevelopment activi=-
ties were véry modest in Matara district. MIRﬁP has increased the
implementatién capacity of the CCB which has given immediate re-
sultg, The area rehabilitated or replanted under the various
subsidy schemes has rapidly increased. In two years about one
fifth of the total area to be rehabilitated or (re) planted nas'
been covered (767 acres in 1980 and 1421 acres in 1981), In the
case of coconut the simple. technical measures carrled out under

the subsidy uchemes w111 undoubtedly bear fruit,

The nurseries aﬁd the‘additibnal field staff provided by
MIRDP were vital for tﬁe ehlargement of the subsidy operatioqs of
. the CCB in the district. So, although this project -component..is
not directly increasing coconut production it has had an imme—';ﬁ

diately felt impact,
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?he.support of MIRDP to Minor.Export Crops development was . ..

also indirect but vitai. Whereas the direct contact with the farm
mers through.the'subsidy schemes was maintained by the MEC depart-
ment , MIRDP.has provided essential facilities for the operations
of DMEC, These comprise an office and staff (which were virtually
absent in the district before 1980), a céntral nursexry, support to
private nurseries, demonstration plots and some funds for training
and propaganda and maintenance of new plantings, -As a reshlt re=
planting and new planting of MEC has increased but not in an im=-
presgive Way (99 aéfes‘bfiéihnamon and 2 acres of various MEC in
1980 and 138 acres of cinnamon and 11 acres of various MEC in 1981).
Minor export crops_ére very Sensitive to good mainténance espécia—
1ly in the initial growing stage._ Financial results depend very
much on good'processing and on an alert marketing organizatibn.
Given the lack of follow-up support.in these fields the farmer.
runs consideraﬁle,risks and this may explain why the MEC programme
has not expanded as expected, It ié'ungertain also whether the
results‘achieved under MIEDP WiliAbe lastihg. The DMEC doubts ..

whether it will be able to maintain the nurseries after termina=-

tion of MIRDP for lack of funds, The nurserics arc vital for thé
subsidy schemes in Matara,” The DMEC gives too little responsibie
1lity for execution to its district'ofﬁice, which hampers geood

mansagement, ‘ _ :

The Multi=-Purpose Co-operative Societies component consists

of the constructibn of two MPCS branches, A contribution to the
construction of a Co-operative District Training Centre,was ini- .
tially foreseen but later deleted for lack of progress; This comf
ponent is so small in relation to the magnitude and the importance
of *the MPCS system and the real problems which beset its func%ion-
ing, that it is almost pointless to include it in MIRDP. The
MPCS offeri@g a retéilyservice:%o consumers; exgcuting the food
stamp scheme on which large masses of the populatibn deﬁend for ..
survival, and acting as supjlieré of agricultural inputs and pri-
mary buyers of paddy down to the village level, deserve a more
massive and comprehensive support., Their basic problem is that’

they are under strict state control as far as retail pricing and .



profit making is concerned, but they are supposed to ve privately
responsible when it comes to investment and maintemance. This
anomaly is the root of much of the alledged inefficiency and mis=-..
managemént in the MPCS, The MPI was well aware that the construc=
tion.of two branches was futile in solving these structural prob-
lems., MIRDP therefore also proposed to support the preparation
of a long term Co-operative plan for the district defining the
future role of MPCS in rural development, This never materiaQ

lised,

326363 Objective 3: Social overheads and infrastructure

The components which we categorize under this objective are

-~ Education

~ Health

” 'Forestry

™ Roads A

- Fisheries

- Rural Development Societies

Most of these components are non-agricultural in character
and therefore do not form the focus of our analysis. Some may be
indirectly related to agrdculture but that impact is difficult to
assess, For example, the Forestry component, a very small one
for that matter, would help prevent erosion and the rural roads
element.in the Roads component'may hely marketing agricultural
produce, We believe however that the latter mainly applies to
the isolated northern tea areas of the district and'much less
to the rest of the district., There is in Matara district defini-
tely no tangible relationship between agriculture and health,
There are no major diseases which directly stem from agricultural
practices (such as bilharzia in irrigated areas), an exception
being the bad sanitary conditions of femalé workers in the coco-
nut retting pitF in the coastal bélt. There are also no epidemic
diseases which can be said to weaken the agricultural labour

force to an extent that production goes dovm,




42 -

Most of the components are not directly productive, Only

the vocational training element in the Education component may

create some employment, The Rural Developmen}'component is

‘mainly concerned with small_infréstructureA(culverts and drink=-

ing wells)i The I'isheries component desals with welfare amenities
of the fishing communities (latrines, wells andqcommunai-fpoms);
The Education component (apart from vocational training) provides
nothing else than buildings and equipmént for genergl education,

mainly primary schools,

3e243e4 iObjective 4: Popular participation

As far as popular participation in MIRDP is concerned the

MPI is Quite'conclusive in its judgement, The Status report

(January 1981) rightly says:

"The Matara Project has generally failed to make any signi-

ficant headway in the participatory process. Shpport has

been given to the Rural-Developmenf Society Movement and _ ©
to Women's Bureau activities but its scone has been rather

narrowly circumscribed,

The major problem is in finding the appropriate vehicle
for participation acceptable both fto..fhe people and to es=
tablished government institutions, DPast experience has not
been helpful, and there is often suspicion amongst the ﬁeo-
ple on grounds either or excessive bureaucratisation and.
politicisation or that their efforts will be neglécteq by
a lack of funds or other support., At the same time some
government departuents are reluctant to delegate their res-
ponsibility and authority. In the event, more positive
action on populaf participation has'been held in abeyance
pending final decisions on the proposed Development Councils.

and their local=level counterparts®,

In the context of the present internal cvaluation .of MIRDP
(i.e, evaluation within the framework of its own declared ob-
jectives) these observations on popular narticipation suffice.

In chapter 4 we will more amply deal with the possibilities

-



and impossibilities of popular participation in the design of
rural development programmes, partly based on our own evaluation

of participatory processes in Matara district,

3624345 Planning, co-ordination and monitoring

Without heing a declared objective-in itself, MIKDP contained
a few smdll components geared towards improvement of planning, co-
ordination and monitoring, which we mention for the sake of com-

pleteness,

The Vehicle Pool component (only in 1979) aimed at a more

efficient use of government vehicles in order.to increase avails=
ability of transport for the various agencieé. The Surveys com=-
ponent (only in 1980 programme) intended to carry out a coconut

suUTvey.

The Agricultural Development futhority component (only in

1979 and 1980 programme) financed salaries for the 4DA personnel
in the Scuthern Province, The ADA is an orgenization created ‘
within the Ministry of hAgricultural Development and Research which
is to encourage or to enforce implementation of current agricul-..
tural programmes. The authority clzims to supervise all agricﬁl-
tural officials.in any of their activities and to report to the
Minister of Agriculture. The authority does not im»lement pro=-

srammes itself.

The Implementation, Co-ordination and lionitoring component

(existing throughout the MIRDP period) was to strengthen MIRDP
management itself, A Project fﬁfice was established first under
the GA, later headed by a full-time Project Director. A monitoring
system was set Up in a “control room", WIKDP management consider-
ably improved after eppointment of a full time Project Director

and hitherto sluggish‘implementation accelerated,

Elanniné, co-ordinotion énd monitoring may perfdrm a vital
function but its iﬁpacts are of course indirect and difficult to
trace, Of all components mentioned under this heading we consider
the MIRDP office as useful, the others as insignificant for the

Matara Project.




3e2e4 Summary judgement on impact of MIRDP ’

Keeping in mind that MIRDP combined with other current deves
lopment budgets is grossly insufficient to meet Matara's dévelop-
ment needs (3.1.,) we have set out to assess the probable impact
of the programme as-it is. We have followed 2 qualitative appro=- -
ach in evaluating the project components, We have not ventured
to make quantitative'pfedictions oprroductioh, emplbyment and
income: which may be generafed by the project, A consideratle part
of MIRDP is directed towards improvement of the "quality of life'"
through social overheads and infrastructure which can hardly be

~grasped in quantitative terms, Moreover, it is pointless paine
stakingly to calculate quahtitative effects, where these are not

really significant.

In table 2 we attempt to summarize the orientation and pro- ..
hable impact of MIRDP components in a qualitative way. The empha=
éis put bn certain declared objectives 1is measured in terms of
expeﬁditures on the various nroject components which serve such
objeétivés. Expenditures were known for the years 1979, 1980, *
1981 but some edjustments and eitrapolations had to “e made. The
budget allocations for 1982 show roughlyvthe same pattern of out-

, lays;"The impact is described in terms of directness and strength,
Thé'béékground_of these summéry judgements were given for each -
project component in the preceding section (3.2.3.)e Directness
relates td speed and visibility of impact, ‘Indirectness is to be
seen in components having a slow impact or an impact -conditioned..
by external factors, It also may refer to components characterim
zéd by intengible behefits. The strength of the impact is congi-
dered to he high if all elements of the project component are -

likely to .be successful, but low if therc are weak elements which

will not yield. The impact is also marked low if the conception

of the nroject component is doubtful or its execution problematic,

‘Table 2 shows thet expenditureé for the agficultural sector
in particular, as defined in Table 1, amount to Rs, 32,2 million i

in three years (1979-1981); or 66% of all expenditures under MIRDP




Table 2: Orientations and impact of MIRDP components (units: 1000 Rs. and %)

. Expenditure '79,'80,'81 ATlocation 1982 Impact
Objective 1: Production, income, employment A .
Tea Small Holdings Development - 15,863 33 2,849 28 direct, high
Irrigation ard Drainage : 2,412~ 5§ 755 3 . direct, low
Women's Activities ‘ 164 - . 225 2 direct, low
18,439 38 3,829 33
Objective 2: Services supjorting producfion
~ Agricultural extension and training 6,955 14 1,240 11 indirect, low
Livestock development 1,692 3 407 3 direct, high
Coconut development - 1,088 3 526 5 direct high
Minor export crops development : 764 2 ‘ 326 2 direct, low
Multi-purposes Co-op Societies 110 - 0 0~ nihil
10,609 22 2,498 21
Objeéctive 3: Social overheads, infrastructure ,
- Education ' S 2,620 5 1,350 12 indirect
Health ' , 2,335 S 675 6 indirect
Forestry - : 2,281 5 453 - ~ indirect
Roads ' 8,236 17 2,082 17 indirect
- Fisheries - ‘ 1,016 . 2 - 37 - _indirect
Rural Development Societies : 1,131 2 ‘219 2 :
. 17,619 36 4,816 41
Objective 4: Popular participatiép nihil : nihil 53 nihil
«Plannigé; Co-ordination , 1,988 b4 586 5 - indirect
| TOTAL 48,655 100 11,730 100

ook MadiharAN A
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in that period, Half of the agficﬁltural expenaitures goes into
the Tea Small Holdings Developmgnt compohent which is the real
spearhead of the Matara projecti The second most effective compo=
nen%; but much smaller in sizey is Coconut Development, Perhaps
apaf% from the hatchery under'thé livestock compoheﬁt and the ..
wocational training under the Educgtion component, it is doubt~- ..
ful whether the other components will show significant and last-
.ing effects, We feel that the littie.money'av&ilable forvMIRDP
has been scattered over a large number of minircomponentsvwhich
risk to fizzle out soon after termination of the project due to

lack of leverage or lack of funds for mainteﬁance and operation,

- This supports our view expressed in 2,2.1 that concentration
on a. few key sectors would have been a better cconomic option under -
the severe budgetary constraints which prevailed, This is a prob=-
lem of project design,“which has nléo.manageriai and'political '
aspects, with which we will deal in chapter 4, VWe will conclude
this chapter with a brief inventory of agricultural options which
were neglected in MIRDP and which would have impfoved its orien-
tations and increased..its scope. In our agricultural plan for
Matara district (ARTI-Wogeningen, 1982), these potentials have

been proved to be technically and economically vieable,

3.3 . NEGLECTED AREAS OF AGRICULTURAL DEVELOPMENT
3631 " Major optidhs for agriculthral development

-

In order to see to what extent MIRDP lacked depth of analysis
. in agricultural projeét formulation somg bagic deta on the struc-

© turé of agriculture in Matara district are elucidating.

Table 3 describes the present landuse in Matara district




Table 3: Present landuse in Matara district (Unit: ha)

Total area ° . S 128,800
Torests _ ;. 22,700
Scrub lands : 4" . 11,900
Towns, villages - 1,000
. Other non-cultivated lands \ 1.500
Total non-cultivated area 'A ©37.100
a - -
Tea | 18.600
Rubber - 10,000
Cinnamon ’ 6,900
Coconut (pure stands) ‘ 17,600
Rainfed paddy | 114400
Irrigated paddy - o ' 74100
Homegarden crops - 20,100
Total Cultivatéd area | o 91}700

Sources Dimantha, April 1981: 64-65

Table 4:throws light on the relative importance of the major
groups of crops in terms of area cultivated, value added and em-
ployment both at present and in a potential situation projected.

over twenty years,

The main'charécteristic of Matara's agriculture is the over-
ridihh im;bftéhce of perenhial crops., Tea, rubber,. cinnamon, ..
pure coconut stands and homeaarden .CTOpPS (mglnly cons1st1nb of
coconut, bananas, pineapple, gak mango , arecanut kltul pepper,
coffee, cloves) account for 80% of the cultlvated area, 82m of
value added and 76% of employment., The yxe-donlnance of perennlal
crops haSA1mportant implications for agrlcultural develovment.

‘The patterns of landuse are“rigld ‘ Paddy is exclu51vely grown in

“ the lowlands which have no alternatlve 1anduse. 8011 condltlons




in the highlands agronomically permit oonsi&erable room Tor sub=-
stitution of perennial crops but the replacement of a productive
tree stand by another crop invariably proves to be uneconomical
because of the loss of expected future benefits, TIarmers are..
rightly very reluctant to do this, Only the up-rooting of un~
productive senescent trees or bushes is warranted, The.changes
in the patterns of landuse therefore will be very slow as’ié
shown in ?ablév4. Only‘rubbef might see an important relative..
increase of its area, This is due to the possibility of clear-
ipg of a considerable extent of écrub lands (see Table 3) sui=
table for rubber cultivation, The extent of all the other

crops basically remain the same,

Table 4: Relative importance of major groups of crops in Matara®

district according to area, value added and employment.

(%) -

" Present situation Potential situation

area VA employment area VA 9mployment
Tea : 20 39 53 18 30 45
Rubber 1115 12 18 16 17
Cinnamon 8 8 .6 T 9 10
Coconut (pure stand) 19 13 ' 4 18 17 6
Paddy 20 17 22 19 M 13
Homegarden crops 22 7 4 18 1 5
Livestock “'- 1 2 - 4 3
New crops A 0 0 - © 0 2 2 1

100 100 100 100 100 100

Sources ARTI-Wégeningeh, 1982 s 147,149

Teble 4 is also instrumental in COmparing productivity of:land
and producfivity of labour between crops poth in the present

. . . L
and.in. the. poyential situation.. Tea for example has a compara-=
.-.-.-u-p'--—uu-nq-.gn,-ui-h;gn;;-g-::-—:?{@:-q; T . h'fv.';.v'..!'.”.:j f e ti
1 Productivity of land is measdred~as value added per unit of land
and productivity of labour is measured as value added per unit
of labour . ’
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tively high productivity of land but a low productivity of labour
whereas coconut has a low productivity of land and a2 high pro-
ductivity of labour. Vithin the smell margins of economically
viable crop substitutions the trade off between productivity of.
land and productivity of labour allows for alternative develop=-
ment strategies oriented cither towards income growth or towards
income distribution, -The option teken in’ the Matara agricultural
development plan  (ARTI-Wageningen, 1982 : 150,151) is for the

low labour productivity crops which ensure the highest employment
and the best income distribution, thaugh at a ioss of income

growth,

MIRDP 4did not arrive at a comprehensive regional analysis .of
the agricultural sector of the kind presented above., The scope
of the programme is too smell to have a bearing at the overall
district level. A structural analysis of sectors would have -
 helped however in setting priorities even for a small.séale deve=-
lopment programme, In the following section we will look into ..
cropwise development opportunities and'felate them to NMIRDP com=-

ponents,
3e362 Agricultural development opportunities and issues

Tea

Tea is the'mést important crop‘in HMatara district as far as
value added and employmenf are concerned, In that respect the
major emphasis MIRDP has put on this agricultural subsector is
well justified, MIRDP has lLeen unimaginative however restric-
ting itself to the immediate problem of reducing the shortage of..
tea processing capacity, Possibilities of increasing tea produc-
tion have not been explored, This is an area of planning which
requires thorough analysis because of the delicate positicn oftea
on the world market, The production potential of low grown teas
in Matara district elone is so large that it cannot be absorbed
in the world market without risking a sharp_&ecline of prices due
to over-supply., Therefore an option should be taken in“respect bf

the share of Matara district in the national production of low




50 -

country 'teas within the restricted room for export expansion (ARTI-
Wageningen, 1982 : 134-136,209~215), Another option is related

to the choice between a moderate yield incrcase on the existing
tea_areaé and ‘a stronger yield increase on a reduced tea area while
converting tea lands into other landuses, Finally the question
arisesfweather‘the,permissible production increase should take
place in small holdings or rathé? in state owned estaotés which has
important socio=-economic implications.' Wone of these basic quest-

ions have been given thought in MIRDP,

(The strong relative decline of value added of the tea sub=
sector shown in Table 4 reflects the action of the world market
limitation, An option has been taken for a rodest . yield increase
on the existing tea area mainly in small holdings).

Rubber_

Rubber‘is an important crop in Matara district which has been
complefely left out of'MIRDP. Its production potential is consi-.
derable in the long run, Table 4 shows that rubber would approxi-

mately maintain its relative share in agricultural value added,

This is due to a temporary decline in rubber production caused by

massive replanting of o0ld %rees which the rubber subsector needs

| to go through., After twenty years rubber productioﬁ would have

caught up and would start expanding. Natural rubber on the whole
has favourable mgrket prospgcts. The reason why this crop was
excluded from MIRDP was.simply the absence of any supporting ser-
vice in Matara district, This cannot be a valid reason for the
omision of a promising produétive actiﬁiﬁy on which & large

number, of small holders and agricult&ral labourers depend,

------
oty i :

Cinnamon receives meagre atténtion under the Minor Export

Crops subsidy programme but deserves a much more prominent place

in the district's development programme, Sri Lanka holds a major

share of 60~70% in. the world market for cinnamon and Matara dis-..’
trict alone counts for 25% of the national production. The pros-
pects for growth of Sri Lankan exports are modest., Production

SO0 e
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increase should thus be carefully planned as in the case of tea.
Thé'pbtential forAincrease of cinnamon production is large. Cinna=-
mon is a-little exigent crop which can e grown extensively on
maréinal soils in'both the wet and the-intérmediate zones of Sri
Lanka, 3But cinnamon could also be cultivated intensively on good
soils with adequaﬁeffertilizer apnlication. Hew nlanting, extenn
“ding the cultivé%ed aréa, does not seem to be warranted. The op-
tion is hetween rehabilitation of the existing stands or intensive
cultivation on a reduced area releasing cinnamon lands for other

landuses geared to soil conservation,

There is ailéck of skilled cinnamon pegelers. 4 peelingz trai-
ning programme for-small cinnamon Zrowers would help them to reap
more benefits from their pfoduceg‘

Cinnamon again was 2 crop which was neglected in MI:DP because
the agency responsiﬁie.had no real interest in if. The importance
of cinnamon may justify the establishment of a specialised agency
(Herath, 1981 1 33,34).

TR AT T

chonut
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Rehabilitation of coconut plantations at present prices of
coconut and coconut hroducts is a financially profitable.proposi-

tion though not very labour absorbing. 'Simple technical measures

’1*ke replanting of 0ld trees and fertilising suffice to Boost coco=

Aut production, The technical measures recommended uadel the sub=- -
sidy programme of the Coconut Cultivation Board are qulce adequate
and. the programme is fairly successful as we have mentioned in
3,2.3.2. The support given by MIRDP to tho CCB was essentisl for

the strengthening of the activities of this agency. “A.much rore
1nten51ve use of coconut 1ahds could be made LY intercropping with -
grass for milk cattley especially buffalo milk for curq produc~.

tion is economically attractive (ARTI-Vageningen, 1980 ¢ 90-98).m
Pure. stands of coconut have also interesting prdspects for inter~ ..
cropping with bananas, coffee and | 1neannle. Humerous other possi~
»ilities.of intercropping, varying the oa“ameters of crop combina-

tion, planting distance. and timing of planting, exist but these /
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'urgently needed to come to.grips with the issues of price setting,

rubber, cinnamon, coconut) and homegardens (dominated Ly a large

'Variety of trees)‘havetalmost lost their economic function, MMost

-

~ require experimental research, This enormously rich area of inten-

sification of landuse is hardly touched upon in MIRDP, again because
of instifutional limitations, There is no effective co-ordination
between the CCB and the D/MEC~in the fields of research-and exten-
sion, The present MEC subsidy SChemes tend to cpncentfaté on the
promotion of pure stands of sﬁiéesi The National Livestock Develop=-
ment Board (MLDB) has a prefereﬁcé for the establishment of large ..
scale neat cattle farnms and in,Mafara district has not shown infer—

est for the coconut=tuffalo option,

At present livestock is an insignificant activity in Matara
district, ILiveatock density is vety Tow and the number of live
stock even tends to decline, High prices of concentrates and low
milk prices make dairy faryging a loosing affair. Hence farmers
brefer to get rid of their cattie. Technically,'rearing'neat cattle
couidtbe enviséged for milk proddction in the northern part of the

district on pastures-planted in replacement' of mirginal tea lands,

But under the present economic conditions of dairy farming this is.

"no viable proposition for small holders. In this light the goncen=

tration of the MIRLP livestock component on the poultry sector is
justified, The weak attempts in MIRDP to do something on neat
cattle milk production have been a waste of effort, A4 comprehen~

sive island wide sectoral study on.fodder and milk production is

import substitution and regional gllocation of production,

Homegarden crops
Homegardens can be seen &s a nature stage'in the process of
stabilization of highland egriculture., In Matara district with
its high population denéity and longstanding. tradition in high~
land agriculture, chena cultivation has completely disappeared,

highlands are planted eith purestands of perennial crops (tea,

of fhe_homegardén produce is used for home-consumption only and is




considered to be a bounty of nature, Table 4 shows that the pro-
ductivity of land in homegardens is the lowésf of 211 landuses,
The neglect of homegardens is deeply rooted in attitudes which
ha&e grown with the evolution of agriculture towards a stabilised
state, At this stage in Matara district the function of homegar=
dené is much more social than economic, Homegzardens have Decome..
small due to populatinn pressure, A The place of the house is pro-
minent, The homestead is a space"for living, walking, pleying 7
end. gathering, Trees are chérished for their shade and perhépé
their décorétivé value., - Technically the productivity of home=~
gardens c¢ould be increased but people would strongly object agai-
nst the measures required. It would involvé a drastic reduction
of the density of t;ees hoth for higher yields of the intercrops
anﬂ for better contwol of diseases which are rampant in the shady,

humid micro~-climate of homegardens,

In conclusion, the chances of developing homegardens in Matara
district are small, especially in the heavily polulated areas.,
MIRDP comprises some small projects for homégarden development, i.e,
the distribution of planting materials through RDS's and the Women's
~activities, There is no harm in experimental prograwmes in this
f£ield but high expectations eare unwarranted, If homegardens were
easy .to make money with people would have developed them since

long,

In 3.2.2 and 3,2.3.1 (see Irrigation and'Drainage component)
we have pointed out that paddy is a low potential crop in Matara
district due to adversé soil and climatic conditions., TFlooding
is major haza?d in the Nilwala Ganga river basin, Under the
pircumétancesApaddy farmers perform fairly well reaching an aver=-
age yield of about 35 bushels per acre. The cropping intensity

jis high, the use of inputs and improved varieties fairly wide-
spread, Thefe is little extension can add to improve the yields.
The dense extension network put into operation under the T & V -
system for the promotion of paddy cultivation sharply contpasta

foe
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with the meagre extension recources available in the district for
other crops which is disproportionate to the relative importance

of crops in Matara Qisfrict both at present and potentially, Flood
“protection would brihg‘about a technical bregk through but yields
Would still not exceed & mere 60 bushels per acre.

NIRDP/planniné has refrained from any judgement on the pro=-
posed (and recently a:proved) Nleala Ganga Flesod Protection
Schere, There is ample evidence to support that this costly -
scheme is utterly uneconomical and that it may even cause flood=
ing if the pumﬁiﬁg'stations fail to evacuate the excess water from
outside the river bunds. (ARTI-Wageningen, 1982, 175~177), The..
estimétedvcosts of the scheme would suffice to finance a.compre=~..
hensive agricultural development plan as proposed in ARTI-Wagenin-
gen (1982) with much larger econonic benefits atid many more
beneficiaries. IFlooding should be attacked at the root of the
problem : deforestation in the northern mountain ranges of the
district progressively aggraﬁates the flooding problems in the .
southern coastal plains, The effect of lerge seale infrastrué-

" tural works could.be annihilated by further erosion,

It is illustrative for the narrow conception of MIRDP and its
inadequacy as a district development plan that no attention has
been given to the economics-of flood protection of the major river
of atara district, 'Apstention in this matter is indicative for

piecemeal thinking,
3e3e3 Conclusion .

" The absence of a structural analysis of regionzl and secto=-
ral problems and inéompleteness of projec% identification cause
MIRDP to be far 1éss than a district.rural development plan,

MIRDP is interesting though in respect of certain features of pro=~
gramme design which lend an experlmental character to the project,
loe. "1ntegrat19n“ and "flexibility", On these we will now focus

our attention,

/



1977,

‘formulated as a five-year blueprint for implementétion, MIRDP

Chapter Four

INTERESTING FEATURES OF PROJECT DESIGN

1

441 THE SEARCH POR CLARIFPICATION OF CONCEPTS AND METHODS

Integrated rural development on & district basis was a hew
avenue of development planning in Sri Lanké,:for which the MPI has

been seeking to establish a formula'ever since it took charge in_'

Kurunegala TRDP ‘undertaken with World Bank aid was presented
as a potentially replicable model for IRDP in other districts., At

the same time, quité a different concept was tried out in Matara

with SIDA's technical. and financial assistance., Whereas KIRDP was

adhered td the idea of a flexible learning-by~-doing planning prom=

cess based on annual action plans, There was of course an agree-

ment between SIDA and the CGovermment of Sri lanka in which some..
of the hasic princivles were laid down, but their practical mea-
ning had to bYe learnt fron experience, Winai. Strom (1979), a

well informed writer on MIRDP in its early stages; stated:

"There was mutual interest in Sri Lanka and Sweden to collect
background data for a dialogue on rural development, Sri

Lanka was not sure vhat SIDA ‘meant by its interest,in ryural
&evelopment, whereas SIDA hed 1little general knowledge of

government priorities in Sri Lanka, since this country was
new as a partner in development™, :

Both the MPI and SIDA have made a commendable effort to cla-~
rify cbncepts and methods of planning for rural development in

Mafara district.



The following reports, most of them prepared in the initial

planning phase, are the written evidence of this thinking process,

Conceptual studies:

MPI/Regional Development Division: Matara District IRDP; Pro=
blems, Objectives, Methods, (September 1978).

MPI/Regional Development Division: Matara District IRDP; Plan
<preparation method, plan objectives and action plan 1979, (November
1978), ’

N,I. Isaksoon and L.E. Birgegards Matara Integrated Rural
Development P rogramme, (October 1978), a consultancy report pre-
. pared by staff members bf the SWedish University for Agricultural
Sciences, Uppsala; financed by SIDA in response to a requést from

the Sri Lanka sovernment,

C.F, Claesson: Integrated area devel&pment, an introduction

“to tHe‘cénqepts, (August 1978), a seminar paper,

- BEvaluation studies

¢, Winai Strom: Rural development strategy in Sri Lanka,
(December 1979), an unpublished study financed by SIDA's research.

division, - .

MPI/Regional Devélopment.Division: Matara District IRDP,
Status Report, (January 1981),

The philosophy of rural- development design expressed in

these documents centred around a number of highly interrelated

= Integration of sectors, and (sub) regions;.

= Flexibility in planning'and implementation. !

It is not easy clearly to disentagle these concepts because ..
they are seen at one time as an aspect, at another time as a nece=

ssary condition of one another, The various interpretations




given to these concepts also contributes to a certain vagueness
in what is really meant by them, The MPI (Status Report) for

example concedes:

"The integfation is an objective of the Matara Project is
explicit in its full title, However, even in respect of the
programme of District Integrated ﬁural Development Projects
the term'integration has been uéed to.réfer'to a variety of
differing concepts. The emphasis given to a particular in-
terpretation has differed between donor agencies and between

government and non-government authorities™,

The same indefiniteness also attaches to the other concepts

mentioned above, A lack of operational definitions further re= ..

duces their practical meaning for policy meking and inhibits pro=

. per evaluation, These are not shortcomings of IRDP alone but

they afflict the whole intermational discussion on rural develop=-
ment design., As far as MIRDP desisn has not been very effective
both circumstances specific for the programme and general problems

inherent to the concepts used can be held responsible,

In the followinz sections, with special reference to MIRDP
experiences, we shall try to review the concepts and to separate

myth from reality, A careful use of concepts, freeing them from

‘unwarranted expectations, is of vital importance to effective

design of rural development prograrmes,

4,2 INTEGRATION
e '
4,261 A tautology Tor food planning?

Inventorizing the different meanings attributed to ‘'inte=-
grafiqn“ in various methodolozical MIRDP documents the conceptH
appears to be over-burdened and crippled by an unnecessary con=

fusion of principles, practical consequences and objectives,

The followins, anthology of supposed meanings of integration
as conceived in MIRDP? will make the point clear. The classifi=-

cation is ours.
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“Jectoral intepration
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a)

b)

Intra-secforalhintegration refers to the'co~ordination

of activifies within a sectior or a sub-sector, A sector

is an output-oriented cafegory'charadterized by a chain .
of activities such as resource mobilization; input use; pro-

Audtion; , markebing and processing, consumption and

- perhaps export; All the elements of the chain have to be

given attention to,

Inter~sectoral integration has to thke place in as far as
sectors produce outputs which are used as inputs in other
sectors, The chemical iandustry delivers fertilizers to
agriculture, the construction sector builds factories for

the industrial sector and so on., Sectors may also compete

. for the same scarce resources and thus be interdependent,

B0 projects have to bhe complementéry within and between .-
-

sectors,

Area integration

a) Inter-area integration -

Intesrated planning should look into +the links between the
project area (in this case the district) and the whole coune
try., Each:part of the country has a different potential
cogtribution to make to the national product, Hence, regional
specialisation rmay Ye necessary to make the most effective

use of resources, Overall constraints at national level may
call for vegional allocation of production quota, Vorld

market constraints on tea and cinnemon aore a case in.point,

b) Inter-area-integration

Withih'the nroject area (district) sub-fegions'should e
identified with particular characteristics and problems,
rBackward sub-regions should be siven special emphasis, in
order to ensure an equitalle distridbution of living stondards
within ﬁhe'whole district, Urban-rural intesration is also

a form of intra-ares intesration.




¢) Locational integration

This kind of integration refers to the very specific level ..
of optimal site selection. A school, a hospital, an agricul=-
tural service centre have to be located at & point of

maximum accessibility and where they are really needed, But

the need may be highest where accessibility is lowest.

. In that case the establishment of such facilities has 1o
" be complemented with additional measures (road construc=-

tion, staff quarters, vehicles, etc,). .

Administrative‘integration and intesration of -the pepulation

at larse into the planning, decision-making and imnlementation

process
b ]

Vertical integration is to create.a continuous channel of
decision making from,the centre down to the individual level,..
allowing for popular participation in »nlanning and imnlementa-..
tion decisions, hut also allowing for centrol monitoring ofpro-
gress so as to atchieve national goals (MPI, September 1978),

: , ,
Horizontal integration between sectors in a district. is to

meke sure that sectoral apgencies concur in tackling cross=sector
issues., For example nutrition is an area where agriculture and
health overlap. Hence the solution of nutritional problems requires

concerted action of agencies concerned with agriculture and health,

AR 1 AINEF

Quite a different aspect is brought into‘the concept of inte=~
.grafioh where it is meant to be “social integration of disadvantaged-
groups; particularly the rural poor,'intovthe mainstream of social,
economic and nolitical 1life" (MPI Status Réport, 1981), A parti-
cular example is social integration of Tamil estete lébourers with
Sinhalese villége dommunities. In Nuwara Eliya IRDP this ethnic

problem was seen as part of integrated planning.

It is importéhf to note that the above-menfioned meanings of
the concept of integration are not all essential to its definition,

The definition of a concept shoild refsr to its principles but not
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to the means necessary for its application, A simple énalog& may.
illustrate this, One may define a triangle'as three mutuélly in-
teresting: straight Tines but the fact that a ruler riay be helpful
in drawing it is not relevant to the . concept. In the same vein,
the: principle of integration is the existonce of "interdependencies
within and between sectors and reglons at various levels, That
implementation haé to be well cd-ordinated at the relevant levels
of sectors and revions where the projects operate is an adminis~
trative/mgnaﬁerial requirement to bring about integrotion, but it
should not be seen as nart of the definition of the concept This
was recoénized also by Claesson (1978) who reserves the term in- .,
tegration for the analysis of 1nterdependen01es between (sub) sec=
tors and (sub) regions but uses the term co~ordination for the

handling of ooncomitant administrative/managerial problems, i.e.

"the decisions and practlcal steps in development planring and

plan implementation taken in the light of these aspects of inte=

‘gration”, The terms vertical and horizontal integration could

better be changed into vertical and horizontal co-ordination,

The same criticism applies to popular participation, which is
supposed to be the "integration" of specific target groups cr of
the population at lerge into the planning, decision-making and
implementation processes.. This is a very broad and ambitious con=

cept which needs careful qualification, Popular bgrtic1pation may

‘to some extent be instrumental in materializing the principles of

integration, but again it is not essenticl for the definition of
this concept,

Social "integration™ of deprived population groups is a pos-'
sible goal of planned development, but it is not a characteristic
of planning'which makes planning integrated., The word integration
has quite different,méanings when used in the terms social inte=
grétion and ihtegrated:pianning. The former  should therefore be
kept out of the definition of the latter,

~Having confined the concept of integration to the principle

of sectoral and regional interdependencies the question arises

.whether "intepgrated planning’ adds anything new to the basic

ideas of good old "planning®, _Theoretically it . does not, The

.
’



main thrgét QfAintegrated planninj'is believed to be the rulti-
sectoral approaph_to rural development and the incorroration of .
the spatial conséquences of sectoral activities, But also in a
single sectq? Qpproach good,planning should theoretically take

into account the importaﬁt links with other sectors and the spatial
implications; Tt is true that this 1s often neglected in practice
er=W?nt of an overall anslytical fréﬁewbrk in which the.particular
sector finds its place, Integrated planning then is 1eés a novelfy
in planning theory than an exhortation to practical planners to do..
a careful job, It may be argued that upon writing the terms of're-
ference of a rural’development planning exercise the inclusion be-
forehand of all sectors and a large spectrum of jroblem areas will
keep the minds of planners open to integreation and will urge them

actively to seek for possible linkasges. This should however not
* o

.become an art for art's sake leading to unwieldy »rogrammes, There

is no merit in multi-sectora} programmes as such, The problem

is not so much tc reach integration in planning as to reach justi=-
fied non-integration, In other words, where is integration necessary
and where can it be neglected without serious damage to the quality
of the development nrosramme? There is no general cnswyer to this
question. In 4.2,3 we shall assess some factors which have led to
lack of intepration inm MIRDP and we shall offer some sugsestions

as to how integration could have been improved. But we shall first
turn our attention to the »nroulem whether integration is measurable

and whether it could be evaluated,

4,242 Keasurability of intecration

LA feature of integration, repeatedly stressed in NIRDP docu-

. ments, is the "exploitation (in prosramme desizn) of mutually rein-

forcing linkages and complementarities between projects“) The
combined .impact of the package of project components in an inte-
srated rural development programre is in that view suppoéed to De
more than the Ysum" of the impacts of each project individually,.
Taken literally, .as an arithmetic exercise, such a suppositign can
hardly be verified, The imnacts of widely varying componentsmlike
drinking water supnly, agricultural input supply or vocational .

training, if measurable at all, cannot easily be brought under a
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_coﬁmon denominator and summed ub. " There is thus no way practically
‘to compare total impact with ‘the sum of individual impacts,. But
even if one abstracts from the dlfflcultles of mea:urement what
could be this mysteripus surplus brought about by integrated plan-
nlng° The suggeétion is that there is a.windfall profit'from‘the
mere operation next to each other .of different projecfs,'withoutb
1ncurr1p0 extra porject costs, It seems to us that this is &
~théorétical fallacy which results from either incomplete calcuation
of project benefits or inadequate delineation of projects. A4
class1cal example is the combinatlon of rural roads. 1mprovement
‘and anrlcultural productlon increase as a result, say, of improved
fertilizer supply. Taken separately, the benefits of the two pro-
jects nay be asséésed as follows: v " . '
~ The improved road increases the quality of life in the é:éa@
The benefits are supposed to bé menilfold (easier access Jto
drinking water and schools, enhanced interaction between

people, etc,) but no attempt is made to quantify these.

{ = The fertilizer scheme increases agric@ltural proddction by

100 units which at a unit price of 1 can be‘valued_at'100.

Suppose further that fhe unit price doublesybecause of a comm=
plex of factors such as overall upward market trends, improved crop
quallty resulblnﬁ from fertilizer application, but also because of
more expeditious marketing due to the improved rozd, Moreover, it
is deemed likely that . the rocd has strengthened the avallablllty of
fertilizer, WhateYer the couses are, the benefits appear to be 200
instead of 100 only., Attridbuting the extre benefits of 100 to free
of charge;"intégration" would be unsound project formulation, One
‘should either attribute it to the road and the fertilizer in-some
proportion or, if such a quantitative breakdown seems to.be too
uncertéin, one ‘should recognize that road and fertilizer &re s0
strongly related that they form one project. Once projects are
.prOperly 1dent1f1ed as logical ug&ts there is little room for mutual
relnforcement between progects, the really 1nportant linkages being
accounted for in the proaects. Haking allowance for all sorts of
unﬂobservable benefits purely ar1s1ng from the Juxta3051t10n of pro-

Agects leads to arbltrary inclusion of oomponents ‘of unproven quality,




In Matara IRDP no attempt at all has been made to calculate,.
benefits, Vithout beins unconditfenal advocates of formal costs

benefit analysis, we think that a more extensive use of this tec-

-nique would have given a better inszight into possible linkages

between project components or the absence thereof, Certalnly, MIRDP
planners have taken care to justify each component providing ex=
planatory notes to the annual investment programmes, A qualitative
aséessment of the validity of these arguments and of the preobable
impact of the projects undertaken could be made (see chapter 3).

So the project components could e taken in their own right. But

no claim should he made that there will be some unnamed extra bene=-

fits due to the fact that MIRDP has been designed os a multi-sec-
toral proéramme, let ‘alone that such benefits will be larger. the .
more sectors are_included. Putting a aumber of unconnected sec=
toral project pyohesals:.into .dhe file undér -the title ofran ine
teprated pro~ramme ahd bélieving that this in itself will aenerate
cunulative effects is in fact to run the risk of providing a pre-
text for non~-integrated planning, ‘

However,'sectors 2o inter-act through the mechanism of mutual
deliﬁery of inputs, nput-output analysis is a formal method of
describing such nhysical linkages in terms of a matrix of technical
co-éfficients. A production increase in cne sector would put a de=

mand on inputs from other sectors which in its ‘turn induces increa-

" ses of their production and so on, An initial change would trans-

mit itself throush the whole systen until the 1after reaches a new
level of equilibrium, pro?ided all sectors have'sufficientlcapacities
smoothly to respond to induced changes, If this is not the case,
additional capacities héve to be created in the cbnstrgihing sectors,
There will then be a multiplier effect which céuses the final imnact

to be larger than the immediate impact of thelinitial chenge in.a

" particular sector; So, in the restricted areé'of physical inputs~

output relationships:-there is a possibility for planning.of projecis..
in different scctors with nmeasurable cumulatiVe.effects. But input-
output analysis is unablc to study functional 11nks between, for
example, llteracy and tirth control of bctween Grlculture and health,
In the broad field of rural development 1dent1f1catlon of relevant
linkages largely remains a matter of qualltatlveiaudgement and of
detailed case studies into both technical and functional relationships,

Measuring integration in the broad sense is impossible, One

N




should not lead oneself by false:hopes for cumulative effects which
one omits to.calculate for convenience sakc, But. it is possible’

. and very important to evaluate integrated of rural development prom=
grammes in terms of which prdject‘activity is helpful or even nece-
ssary for other activities in order to reacﬁ the overall objectives
of the programme,

A lagt remark dn the usefulness of input-output analysis is in..
place, . Input-output tables are rarely available for regions at subm
.national level, In Sri Lanka they are not., The construction of de=
tailed input=output tables requires a huge smount of data gafhering
over a series of years, This is.only worthwhile if the planned de=
velopménts are large'enough to be felt across several sectors and
if sectors are strongly dinterlinked (which is seldom the cdse at
low levels of development), Otherwise a more pragmatic sector by

sector analysis would be sufficient,

4,243 Integration in MIRDP ,

In 4,2,1 we have tried to make the concept of integration more
operational narrowing it down to. the exploitation of. sectoral and
spatial interdependencies, Thése relationships ;an be ranked in ..
order of directnesé, ranging from the immedicte end tangible loca=-..
tiohel and intrasectoral relaticnships, to the less immediate inter=.
sectoral and intia-regional.relationships, to the more ~lobal inter-
regional and region to nation relationships.

os

Intra=sectoral and locational integration represent the most ..

direct relationships. In. this respect.a certain degree of integra-
tion has been achieved in MIRDP, The _establishment of a coconut
nursery and a minor export Crops nursery were indispensable for ..
:the:enhancement of the respective subsidy programmes, -Intra-sec-
toral integration in coconut and minor export crops would have been
stronger though if follow-up extension had been emphasized. Tea..
factory-modernization fulfills an important.local need where pro-
cessing caﬁacity fallsg. short,. . Intra-sectora; integrgtion(hés_baen»
taken into account infas.fafvas green leaf collection,and trans~- -

.port have heen improved but nothing has been done in MIRDP to -




“improve smallholder' tea cultivation, In the long run the latter is
a necessary condition for.thé profitqbili%y:of the investment inﬂ
tea factory modernization, Thefconstruction of ¢ hatcher& was also
a project which strengthened a weak element in.the chain of egg
production., But other weaknesses in the poultry . sector remain
(quality and pricing of chicken feed), The construction of schools
in remote areas constitutes a further example of locational inte=-

gration, as do the welfare amenities for fishing communities,

411 these project activities solve immediate tottlenecks .- in a
particular (sub) sector or fulfill specific local needs, But none
of the MIRDP components has sufficient scope to change sectors such
that the effects are transmitted into other sectors. Thus, inter-

sectoral integration through multiplier effects cannot be -expected,

MIRDP components combined have no impact on any sub distriect area .

specifically., Intra-district intemgration in the sense of a general

uplift of backward'éreas is thus not to be expected either, A-higher
spatial concentration of project activities in target areas within

the district would have been required to achieve this,

Inter=district integration is hardly relevant for MIRDP because

the scope of the programme as a whole is too small to have conse~-
quences for other Adistricts or for the nation as a whole, :Only one
element, i.e, the hatchery construction, can be said to have signi-
ficance for several districts, as it will fulfil the demand for day
0ld chicks in the whole Southern Province, Implications of MIRDP
for the national economy, changing the structure of production,

demand and prices cannot be expected in any sector,

There are four main factors which account for the potential

degree of integration in a rural development programme:

the density of investments, i.e. the volume of investments

in relation to the area and the population covereds

- the time span of the programme;
~ the diversity of project activities, i.e, the range of sece

tors and problem areas included;
\

N
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- ‘theISpréading of project activities, i.e. their spatial con=,

- centration or de=-concentration,

The time span of a development effort would naturally influe
ence integratiQn as the -exploitation of;sectoral and areal inter=
dependencies is a process which takes time to materialize, This
is espécially true for agricultural projects where gestation pe-
riods’afe often long. The more time is given to a development..
effort the more opportunities there are for adnustment, follow=up..
and meintenance of projects ensuring the full exploitation of in-

tegrative aspects.

There is 'a trade=~off between the four factors contributing. to
‘integration in rural development programmes, The lower the den-
sity of iﬁvesfmeﬁts and the time span of the programme, the lower
should be the diversity'and the areal spreacding of project acti-
vities in order to bring about integration, In other words the.
smaller the programme is in terms of financial resources and dura-
tion, the better it is to seek integration in simple programmes
stressing'the most direct relationships, i.e, the intra-sectoral
and locational relationships, This boints at the inclusion in the
programme of just 2 few (sub) sectors, with the aim of removing
bottleMscks in subsequent stages of one productive activity only,

" and et strong spatial concentration of nrojects.

Only -if time and financial rcsources permit, a more ambitious
integrated programme could be envisaged covering more sectors and

a larger areca,

The MPI has also recognized the working of this trade-off,

Taking into account the many aspects of integration postulated in

MIRDP the MPI tended to believe, in the course of implementation

of MIRDP, that it was pointless to strive for "complete integration®
in a short-term programme endowed with small resources. We endorse
this view, But the consequences of programme limitations have not
been reflected in programme design, HMIRDP is a smell programme
o#erburdened with a host of unconnected mini-projects which are ..

widely scattered over the district.  In this connectlon it is useful




 king road improvement or sanitation & project on its own, It

' And even the Educatloh and Health comoanents, although ranklng

to make a distinction between key sectors and auxiliary sectors in
a package programme, If access roads are improved in cornection
with a tea factory modernization nrogramme, the roads sector is a °
useful auxiliary to the tea sector, If latrines are improved on
the premises of sdhools, the sanitation component is an auxiliary.

to' the education component., But that is quite different from ma-

happened in MIRDP that projects were designed in their own right
which were too small to have any leverage. This was the case in
Women's activities, Multi-purpose Co-operative Societies, Minor.

Exnort Crops Development, Porestry and Rural Development Societies,

among the medlum ‘sized components of MIRDP, are tiny in comparison
with the needs of the ex1st1nr educatlonal and health systems in

the districts,

- The inclusion of many sectors in MIRDP and the scattering of
oroaect ‘activities are motivated Doth by politicel constraints
{demand of 1line ministries and local MPé) and by the principle

of ”ﬂap stopping™”, .But both impact and integration suffer, A

combined key sector-key area apnrouch would have een more effec-
tive and more intesgrated than the 3resent MIRDP operating on the
same budget and within the sams time span., Our conjecture is that
a programme of the size of MIRDP (say 15=-25 million rupees a.year

during four years) would bettersuit either a two-pronged pro=-

gramme (say tea smallholdings and coconutAdevelopment) with its
auxiliaries or a more diversified programme in one AGA division
of the district (or another sub-district erea). There is no unique
answer as to how such & concentrated programme should be designed,
Where budgets are severely limited and the needs large and mani;
fold it becomes impossible sharply to set priorities, Ongme shoula
beware of exclusive solutionsqof a very fictitious nature such as:
iinvest all the money in the high priority area of tea factory
modernization’ or "invest all the money in drinking wells which.

is a highly felt social need%, No single optimal solution exists.
for the comnosition of the project package within a small budget,
Admitting this, MIRDP experience shows thet a2 higher sectoral and

areal concentration would have been more beneficial,



4e3 PLEXIBILITY

443,17~ Vhy flexible programme design is . thought to he beneficial

In current thinking on ruralldevelopment design a major debhate
is devoted to the question whefher rogects/pro srammes should work
along‘clearly defined lines for an extenoed period (long term blue
‘orlnt planning) or rather be loosely designed in order to allow for
a flexible response to chanﬁlng circumstances and to learn from
continuous built-in evaluation &nad research (flex1b1e short-term

plannlng).

-~

It is often maintained that blueprint plannlng only works if solu=’
tions to problems are known so that projects are merely vehicles
for apglylng them, Blue Prlnt planning is clearl{
1moeve ive In the case large constructlon works (roads, dams,
brldbes, buildings, irrigation schemes), It is felt however that
develepment projects which are sensitive to the responée of the
target population would have a high incidence of  feilure were they
designed in a rigid way. Here projects should serve both to epply
solutions and to find them, _ : |
The FAO/SIDA/DSE Interregional uympos1um on Integrated Rural - |
Develo;ment (September 1977:81), stressed the necessity for applied
research both in plan formulation and in implementation and notes

the emphasis nowadays put on "rolling plans®™ and ""revised plans”,

In Nuwara. Eliya IRDP, the NWetherlands and the .Sri Lenkan

government have agreed upon a flexible learning~hy~doing prcocess

of planning and implementation (IRDP Huwara Eliya, February 1981).
in Dutch Development aid paralance tnis is.called the "'programme
anproach" This term expresses the intention of the donor country
to commit 1tse1f to a broodly formulated wrogremno and to give. a
large mandate to the.team in the field to substantiate the pro-
gramme through research ir action in which both government
agencies and population groups of the receiving country parti-

cipates

In the case of. MIRDP, the MPI (Se)tembcr 1978' 40, 41) stressed

the necessity of a contlnuous process of annual re=- evaluatlon and




1%

'

subsequent adjustment of the project."Isaksson and Birgegard (1978:

2) basing themselves on the official azreement reached between SIDA

and the Sri Lenka government, eloborate the soint as follows:
(] H A

"SIDA policies provide the government with a framework for
programme Planning which is highly flexible and which should

be taken adVantage of, It is mutually understood by SIDA and

the.government that the planning-ofithe Progrdmme is algguti-

nuous process, A programme to cover the entire programme

periol need not be worked out and costed in Jetail before .
Programme activities are started, So long as there is an une
derstanding of what major Jevelopment problems shoull be adl=-
dressed by the Programme, and os long as there is something

of a Programme concept which outlines in broad terms how the

problems are to be aldressed, the Frogramme can be substane -
tiated over time through detail planning and preparation of ..
v
annual plans of operation, This flexibility may involve re=-
allocation of funds between years anl between cctivities, the
(eletion of some conceivel activities or theallition of new
ones, Such a flexibility is & great asset, as it will be ..
possible to adjust the Programme in the light of new infor- .
mation and’ exserience gained, 41l Cepartments and agencies
involved in the »nlanning and implementation of Prosramme

should be made aware of these possibilities®,

A1l these quotations seem to stress two main arguments in

favour of flexible rural development designs

a)

The many unknowns in the rural ZJevelopment process call. for

a "learning-by=-doing" approach, especially where responsc=
sensitive project activities are concerned.- An impnortant
assumption of the flexible anproach is thus that the programme
be aocompanied with evaluation and adaptive research which

should be relevant a timely, Otherwise one would risk
1

i
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"doing. w1thout 1earn1n"”.1,

Flexibility is.expécted to enable planners to tailor the
programme to the needs and aspirétions of ‘the target popula=-
tion and the implementation agehcies’at regional and local
level in order to ensure their collaboration, .lexible pPro=-
gramme ues1gn.wru1d.thus be reinforced Ly participation of..
‘the target population and the lower echelors of the governm
ment administration in project formulation and/or implemen-
tation, It is felt that blueprint programmes often fail
because they are offered to target groups and implementing
agencies without sufficient prior and on going consultation,
-Bottom-up nlanning is supposed to make these actors recoge
nised +*he ﬁrogramme ~. theirs  strengthening there commit-
ment to it. Stickly speaxing, flexibility in government,
pldnning and impleméntatibn does net necessarily imply active
perticipation of the-target population, But it is presumed
that a flexible approach would become more meaningful if it

*1s based upon an active response of the target nopulation,

2  Practice of flexibility in NTRDP

Having summarised the assumption and obhjectives of flexible
rural development design we will esses how flexibility worked out
in the case of MIRDP and whether Llex1b111ty was pos~1b1e, necessary

or de51rﬂble after all.

-----—-——-_—a.—--———-..——n-——-m————-—--—

1) Evaluatlon and research in flexible programmes process specific
technical probtle .3, Timing of evaluation is one, For reasons
of budgetingend auliting it will not be nossible to adjust the
programme at any. arbitarary chosen points in time, Results of
evaluation on which deeision may be based have thus to be pro=-
duced before certain dates dictate by administrative proce=~
dures, This may not tally with the course of events which is
to be evaluated, The high fregycnc with which evaluation
should take place in flexible programme poses methodological
problems, Rather than base line and follow up studies bhased on
‘massive sample syrveys, methods of "rapid rural ajpraisal® and
quick and dirty"™ techniques (Carruthers and Chambers, 1981)
are believed to be more appropiiate. Ways of nussessing the
reliability and’ OuJeCthlty o' such methods and techniques have
yet to he found.




L)

The anaual action plans of MIRDP show a considerable change of
the >rogect mackage over time. Changes have occured in two ways.
On. the one hand components nave been added or removed, on the other
hand some components ‘have changeo their orientation,

—‘AComponents which existed during the whole four year implementa-
tion period were: Agricultural Extension and Training, Tea
Small Holdings Development, Livestock Development, Irrigation
and Drainage, Fisheries Development, Road Development, Educe-
tion, Health and Imzlementation, Co-ordination and Monitoring

(nine com onents).

- Comwonents added in the pecono year. were: Develo; ment of Mlnon
Exyort Crops, Development of Multl-Purﬂose Co-operative Socile=

v ties, r‘orestry, Rural Dcvolopmcnt Societies (four components).

~ Components added in the third year were: Development of Coco-

nut Cultivation and Women's activities (two components).

~ The following components werc cancelled after hav1ng been in
existence for onc year: Vehicle Pool, Development of Small
Industries, Supwort to the “grlcultural Develo; ment Authority,
Surveys (four components).
4 number of components did not allow for flexibility for va-

rious reasons, given the ey they were conceived in MIRDP,

One of these reasons is the imposition of uniform national

solicies, The district has no mandate for example to .alapt the
T& V agricultnral extension system to specifﬁc.district<circumSn
tances or to change the conditions for acmission to crop develop=
ment subsidy programmes (minor export crops, coconut, tea). The
IRDP set up, which only strengthens given ¢epartmental nolicies,

has no room for flexibility there.

- Another reason why flexibility may Dbe limited is the indivisi-.
bility of sroject. siements, The Tea  Smell- Holdings Deyelopment»come
ponent is mainlyvconceived as a.tea factory modernization programme,
This is an area of faifly heavy investment in a package of machi~

nery, electrification and buildings with very >recise technical

1
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specification which obviously does not allow for flexibility in..
execution, Moreover there is no reason why tea factory moderni=-
zation should be congéived flexibly.' Sufficient and ade uate
processing ccpacity is a vital necessity for tea small holders,
No doubt they desire it. Shortages can be estimated‘and localized..
and a blueprint typelmodérnization srogramme can be executed, Whe~
ther flckibility could have been useful had the Tea Small Holding
Development Component been conceived differentlf is another matter,
'Our evaluatipn of the component in Qn"édrly stage, concerning two
factorles-only which had at that~tiﬁe beén_modernized, indicates..
thet factory modernization is_op;y one side of fhe‘pr';iem (ARTI~
Wageningen, 1982&55 Investments'in factory modesnization will not
yleld in the long run if the low standard of tea husbandry (coarse
H1eaf plucklng) ~enera11y Urevalent among ted small holders, is not
1mproved. This is an 1ntrlcato problem of relationships ° etween
factory and smallholders (pricing, quality control, leaf colleotlon,
credit facilities, input supply) for which solutions have to be- ..
found in a continuous diaiogue between factory monagement and far-
mers, This.is an excellent caée for a fléxiple approac with all..
its implications of farmers' particibation, strengthéning of soli=-
Jdarity and créating enthusiasm for a cdmmon'goal. MIRDP has missed o

‘this opportunity.

.The same remark appiies to the Irrigation and Draiﬁage compo=
nent, The investments in ccumstructisn and repair will only yield
if farmers properly réspond to thenfécilities created, This re= ;
quires detailed study of the reasons why irrigation and drainage
structures hove been neglected, o studies have been done on the

socio-economic setting of the major and minor irriget’on works - -

comlng under MIRDP, Instead the Irrigation and Drainage component
has been concelved wurely from the eng;neerlng soint of view with~
out links to water management and cultivation practices (see also
3{2.3,1). No flexibility is required to execute the project as it
is, but & potential for flexibility has. been ignored,

Road gevclopment is another major component of MIRDP (invest- »
ment wise) where flex1b111ty is herdly warranted, Needs for rqu
imprdvement can easily . be identified and.a blueprint programme for

execution can be drawn, The orientetion of the road improvement
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component has been chaﬁged during impleméntation cf MIRDP, VWhere= )
as the_emphasis,in %he first year was cn main roads, from the
second year more priority was given to small rural roads, One
could ea 311y agree with this shift of emphasis as the main road
system in Matara district is well developed .but all weather ac=-
cess1b111ty of the areas off the waln rouds remains a 0r0b1em.

This kind of ;nformatlon was avallable however at the 1ncept10n

of MIRDP andAgid not need to e learnt from'experience in the

first year of implementation,

Arother examplé of unnecessary chanﬂe of focus is provided.
by the Tisheries Development component, It sterted in 1979 in the
productive sbhere (modernization c¢f boats and constructlon of a
boat yard) but shifted attention in 1980 to welfare facilities. for
fishing comnunities (access roads to fishiﬁg settlements, lava-
tories, drinking water and a community centrej. The annexure to
the 1980 inves%ment programme of MIXDP explains the modification

saying that

"Previous investment programnes of the fisheries Sector under
different schemes have been CGirected mainly at increased pro-
duction, As a result, the fishermen's livihg concditions have-

not been improved even when his income has been incfeasing®,

Apparently the policy chaﬁge 0of the Fisheries Development
component was not based on lessons from its own 1979 experience,
but’ was Cerivéd frdm generally available knowledge on fisheries
projects, If the analysis of I ﬁDP nlanners is right one year ..
of useful project work has “een lost which could have "een avoi-
ded by more thorbugh initial project preparation,

The foregoing examples suggest that, on the whole, MIRDP has ..
not- exploited the p0051b111t1es of flex1b111ty to underteke experi=-
mental, innovative activities where solutlﬁns to rural development
iproblems are unknown, The reason is nit that the’ 3roblem areas Whlch
MIRDP addressed did not warrant a response sensitive flex1ble approach,
It is mainly because MIRDP has been narrowly conceived to provife .
physical inputs and infrastructures to various (sub) sectors and to

strengthen the imnlemcntation canacity of the organizations
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concerned in terms of staff, huilding equipment, Such response
neutral uCtlonS need no Ileyl“lllty of executlon. It follows that..
MIRDP could havé been designed-as a fuur-year blueprint type imple-
mentation pian without changing the éharéctezuof.theprogramme. No
attempt his even been made for systemétic dh-gbing evéluafion which
ought'to be the ‘mogt éssential feature 6f flexible programne design,
Certalnly, monitorlng of JhySICal and finan01a1 nrogress was done
and after some initial clfflcultles bectime a reasonadbly. worklng
system for accountlno surposes, But no substantive revthlnking of
the programme took place on the basis of'éValuative researchy The
official a"reement between SIDA and the Sri Lanka government made a
orovl@lon for systematlc on-g01np evaluation (for which it was
subgesteu to commission the Agraricn Research and Training Instl-
tute) Jut thls never mgterlallzed This is perhaps the: clearest
ev1dence to show that flcxlblllty was not taken serlously in MInDP
practlce; The difficulties in im>lementetion which beset the pro-..
gramme. from the outsét_may have coused this attitude, When ‘imple~-
mentation is weak flexibility looses its force and its rationale, .
Flexible programme design »re supl.oses strong implementation capa-

cities,

4,3,3 The trade=off belween research and action

1
Flexibility of programme design was a principle on which both

SIDA and the MPI could agree but apparently for different reasons.

SIDA saw flexibility as an asset permitting experimentation,

involvement of the target population and hence making the pros

.gramme respond ﬁo really felt needs, From the hegining SIDA ad-

vocated the idea of true decentralization by giving full respon-
gibility for »lanning and implementation to the district., This

clearly originated from the well-known Swedish aid philosophy that

”developmenf'aid should avoid paternalism but should, on the con=..

trary, encourage self-reliance, This attitude also implied impo-

- sing little a priori demands on the contents of the plan and its
.””techqical quality., As Isaksson and Birgegard put it in the above

. quotation, only an ”understanding“ was reguired of Fiwhat major.

development problems should be addressed by the programme™ and it
& 4 N . A
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was sufficient to hare‘”something of é'programme concept which
outlines in broad terms how the problems were to be addressed",

The ;rogréﬁme was then to be ‘'substontiated over time through prepa=-
-ration of annual plans of opération™ for which the responsibility
was largely to be left to the district,

SIDA was very well aware however of the dilemma between decenw
tralisation of responsibilities and technical uality of the plan,
SIDA's‘concern about ualltJ was expressed ! by Isaksson and Birgegand
who, while recommending bhe-llGXlJle ”rolllng plan® approach to the ,
programme, were critical of the level of prob 1em.;dentlrlcat10n_and
problem anulys1s reached, In 1978 SIDA and the MPI had embarked
upon methodolbéical sﬁudiés, gathering of statistics snd background
stgdies. A district situation report was proqdced, mainly written
by'Swedish regional planning expsrts,.which could he seen cs a first
step to further researche. A1l this however did not lead to imple=
méntation. On the insisténce of the MPI studies of a general nature
were stopped and clllefforf was put into the formulation of an action

plan for 1979, .The MPI,aoparently saw flexibility as an argument to

start 1MW1eﬂont1ng annuel action : srogrammes without losing too much
time on beckground studies, The MPI (Status Report, 1981) admitted..
that more insight in strucvural problems (populetion pressure, land=
lessnesu, low household incones and unemployment) mighﬁ be desirable
but it also maintained that these >Wsre nardly susceptidle to direct
government interventions. SIbA tropped in its own doctrine of anti-
paternalism gave way to the drive for quick implementation accepting
. what was in their eyes a loss of duality of the plan., The difference
between SIDA's 1oh@ term view ahd the short term view of the MPI was
only superficiaily resolved in that both parties accepted the idea
of’wprking on the hasis of annual plans, SIDA seemed to believe that
shqrtcomiﬁgs in thé nlan sould e remedied in the long run and was
prepared to give the pio{ramme cmple time to srow and to improve,
Ths MPI however was bound by the jpolitical necessity to materialize
something visiblelwithin the term of the government in power.
Struétural sroblenms of the kind mentioned above cannot be tackled
w1th1n the IIDP framework hecause there is no gurantee of conti=
nulty of - DOllCleS.' It thus aprears that flexitle progsramme design

hased on short term sction plans can only work if there is a long
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term commitment of both donor ageicy and recipient country, Poli-
tical and budgetary constraints are likely to render such commitAH.
menté, if made a?t all, highly uncertain which mokes flexmible pro-
mgraﬁme deéign pdrticularly vulnera®le,

'

44344 Limitations oflbotfom~up plannihg

.

Bottom=up planning and the involvement of the target popula-
tion in planning and/or implementation in particular are seen as
a concomitant of flexible programme design, It is necessary core-
fully to define the =cope of]ooalilevel.participation in order to.
understand the implications for nlanihg -rocedures, Van Dussel-

drop (1980: 6,7) distinguished directness and completeness of ..

participation, Directness refers to the'dégree to which indivi-
duals participate, i.e. personally or>through some syétem of fepz
resentation, Completenessfrefers to the number of sfages in plan-
ning (formulation of goals and objectives, Teseéarch and inventory,
plan preparation, acceptance\of the plan, implementation,evaluation)
in which participation takes ;lace, Numerous combinetions of who
participates in what are theoretically jossible, The more direct
and the more complete Harticipation would be the more gigantic the
organization of planning would bHecome, Direct and ogmplete par-~
ticipation is in proctice only. possible in very restricted local.
problem areas, There is‘ab'obvicus trade~off bhetween comprehen=-
siveness and participation in planning, Particinatory processes
could be used in flexible programme design in as far as specific
knowledge about local circumstances could be mobilized to find
specific solutions to lpcal provlens, But'flezibility then implies
a high degree of decentralization of decision making, Excessive
control of local level nlanning would be inimical to flexibility.
Villages or other local ~roups of p00ple should be ~miven funds or
other means with which they can autonomously work.' Quite another
problem is how to ovoid that local elites and pressure groups
usurp the right of decision making and abuse the funds made avai=
lable, -These are the usual »itfalls of governmeht induced local
level pariicipation. - Participation without decentralisation of .
decision making would however lead to very heavy and time~consu-

ming planning procedures and hence to lack of flexibility.




Bottom-up planning procedures have been followed in MIRDP in
as fer as sectoral project 3roposals were collected from District
ne eads of Yepartments, Final approval had to be given by Depart-
mental headquarters and the MPI. Priority ranking was not based
on economic analy51s but rother on intuition and opportunity.

In fact, str tegy was mode subordinate to what district. agencies
considered to bHe manageable, ‘Phis limitation of hottom=u -nlan=-
ning was later'recogﬂiséd y the MP I (Status Report, 1981: 1),
MIRDP experience shows that it is possible within a period of a
few months to collect a number of useful project propoéals from..
the district asencies., The sources of local knowledge and expe=
rience however do dry up soon. If nlananing is to advance over

time, bottom=-up procedures alone would not suffice, This is not

to say that district anencies cannot be usefully employed in

further planning, But they would need help from the centre in

~the form of training, new ideas and comprehensive surveys.

Local'level Rafticipation was not actively atiempted in MIRDE
In 1978/1979 a participatory process w;s set in motion on the ini-
tiative of an Additional Government Agent of the Matara Kachcherl.
The MPL welcomed this effort and followed it with interest bHut it

was not formally incorporated in MIRDP, The idea was to mobilize

Rural Development Societies, voluntery organizationé animated by the

Ministry of Rural Development, for village level planning, Tive to

six hundred RDSs formally existed.in Matara district but a fair ..

amount of them were- hardly active., 411 were asked to put up pro-
ject proposals for village level development, A kind. of training
programne was organized in which a formet for a village development
plan was offered and explained. About half of the RDSs responded,

Although the plans submittéd did not mo beyond listing d§81res, a

1ot of useful ideas could in principle be extracted from them,

On the whole the proposals put forward seemed rat entirely unrea-

ligtic, but their technicel feasibility had to be checked., The
emphasis was laid on not directly sroductive small infrastructural
improvements of local olrnlflcance. Unfortunately the planning
procedure stopped at the »oint of collecting mroject proﬁoéalé.
Aveilability of funds for im-lementation was not seéured and the

partlclpatory vrocess died off, Our reouiries in 1980 revealed

that this has caused a lot of resentment w1th young RDSs leaders,r -

[
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The older leadershiw reécted more glezmatically.. Whenever villsgzers
are invited to express thelr hagic needs, they stated, they Just
expect that new electlons are.in the offing Our 1ndepth studies
.in a small nunmber of selected v111ages (both from the villages
which had responded and from those who had not) seemed to indicate.
that backward v1llages are less likely .to participate. This plau=’
sible outcome should %e taken as & serious werning that an enormous
effort should be put into consciousness raising, if pgrtlclpatlon
is td-@nclade the rural poor for whom it is primarily meant,
. o
. The lesson for flexible programme design is that a less massive

set-up would have been more'aUﬁronriate. In the very sensitive ..
area of local level participation a small scale experimental app=-
roach is warranted to bring about true 1nvolvemevt and %o avoid

frustration,

40345 Conclusions on flexible programme design

The cholce oetween flemible and rigid programme design and
concomitantly between bottom~up and top-down Jlannlnr wrocedures
. gometimes seems to assume the character of a dogmatlc controversy.
‘This is of 1little help in advancing the guality of rural . develop~-
ment promrammes.’ The problem is rather to strike the right ba-
lance in function of the problems to te solved,

It should first be noted that from tﬁé péint of view of effi~
clent use of olannln@ and 1m)1ewentatlon regources blueprint plan--
ning is preferable over flexible ,1ann1n"- Rev151on of a project
élways involves a loss of time and money. ' This should be avoided
whenever c¢ircumstances pcrmit to rcach prOjcct tar cts directly .
and systcratlcally Flexlalllty is a necessary cvil, not a holy
principle, This 51m Qe truth should not e taken as a pertext to
narrow down rural develorment programmes to thosc asneots which
easily lend themselves for blueprlnt planning leaving out experi=-
mentai innovative, resporse sensitive activities, @he empirical
ev1dence presented in this chapter sugzests that flexibility is .o
often warranted in the present state of the art of rural develop—
went but many dlfflcultles heset the right application of the

concept.




* Plexible programme design is impossible when indivisible,
large scale investments are involved which are reversible only at..
very high losses, It is useful, though, to examine carefully whe-~
ther there are, perhaps less prest1~1ous, alternative solutions to

the same development probhlem which éllow for a flexible response.

Flexible programme design is difficult when a rural develop=-..
ment prograemme conteins elements subject to uniform national poli-
cies, The'potehtial of flexibility then depends on the degree of..
autonomy of decision making given to the nrogramme within the con-
fines of its area of operation, .

Flexible nrogramme design presupposes a long term financial
commitment although the time horizon of ‘planning is small. For
pplitical and budgetary reasons it may he difficult to ensure such
a commitment, A

In a flexible progfamme set-up the reqairemente of preparatory
planning may e less than in a blueprint »rogramme but the demands
of f}equent on-going evalqation and re-planning are correspondingly ..
higher, Methods and techniques of fapid svaluation are still deba=-
teble which makes steering‘of a flexible pfogramme unsafe. Pre=-
pératory plaﬁning'should'be-pushed as far as time permits in order
to give & flexible programme the best starting point and policy
framework, Iicxibility should not become an excuse for bad plan

-preparation.

Quick and effective implementation is the vehicle of flexible
programmes.“clanges in- the programme because of lack of perseve-
'reﬁce or weak implementation should not pass for flexivility.

Flexibility should not deteriorate into volatility.,

Political interferenee may disturb any development programme,
but flexibly designed programmées do in a way invite political

pressure and are therefore particularly vulnerable.
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