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FOREWORD

The report does not present an evaluation in the usual meaning. Rather, it is a presentation of an approach to rural
development, which for the Norwegian Ministry of Development Cooperation is quite new. The cornerstones of the
approach are partisipatory development and integrative and revolving planning, The approach has developed
gradually and 1s a result of specific historic and present circumstances. Nevertheless, the experience in Hambantota
has been met with wide interest, and a number of persons have termed this «a model for development».

The author, Norway’s Previous Assistant Resident Representative in Sri Lanka, Reidar Dale, was particularly given
the assignment to draft the report with a view to emphasize general experience which arises from the programme.
However, both the author and the publisher are much aware that there are also specific preconditions for
development in Hambantota as in other districts in Sri Lanka as well as in other countries.

Oslo, Apnl 15th, 1986

Jarle Harstad
Acting Head
Evaluation Division



5
j{l ]C]CH @ D DISTRICTS OF SRI LANKA

"_;'.-‘
--"".-I‘
. i
.~ Mullariww
1 Fr‘\,‘ 'J..\.n.
r b [ -
I : ‘\.
C% rr . :
1 =i '-{.. t"'ﬂ
e % *
; vﬂ-l'm.ﬂl-jﬂf -
i st "
Mannar ' .r‘\.
1 o
4
ﬁ-*#'ﬂ .' ]
: "1 Fi . < 3
' — - 5
. = foner ) Trincomalee
u‘..’ \_,.-1-‘- - r “
¥ 1
& "l 3 j
-
¢ Trintomelee ‘"E:*:
4 ' f‘\ OCEA
\ Euuru.cumpum P T i
o 1T % “ ,' ‘s
4 /
\- - -._-. i' b '.f
ot i [
Y ey ’ f[) I
! ‘|,_ Fa f‘l -
'r,.r “ J', rl f
s \ - . .
.i"Ir I e ;. :'Bﬂ_ttlncﬂ.lm
. L ’
i‘ "I. I P -y Ihﬂ.._
- . ’ { .~ ‘ -~
;' ‘. - : \‘-J N\
¢ %
x Kurunegals " Mﬁhllt f""'-. '
’ r] | "\- "I*"’l ‘H
: ‘: ! ' b T
. # P r"-""" ] L]
INOUAN i “ N ' \ " i N o
i . IIl__..--"I|I * ] X i "‘ L
OCEAN ';‘l ll' ‘._;,.f l‘ ~ !J .l
- " 2 m 7 b ' 4 L '
-#—JF e ¥ ‘}.'* ‘k‘ Kﬂhﬁ ‘. f’f‘- “‘ ‘lmp. f.l.
\
'I l‘l ; '\-_ﬂrf t..I_-ll" "'
C. -7 . .1. ™ ‘
3 Gampahae ‘ s i ~ %
! N I .
: ! Kégalle ) ‘..,l ¥ e vy, "Ed“”g ‘ '
-- "'I- 4 £ ) f] N
- - - [ W :
""'-f “ : '_.l' f*f 1
C OIO mbo Colombo r‘."'!; ‘\l . N z I
L | ‘ .F
.-*" boor Vi N / o? H{}ﬂtr‘hiu ‘
- '[ A ¢ I :
[rp— ud I‘.—-.,,_ -
\ W | ' H
\ n l :
-.-;'-__\ : '
Kealutare \ Ratnapure. / v !
[
i
- b
N"'--..#"hf

Qalle

w 9 O Km



wrec] uoneSury we il

g | ww Ty el e "~
o eReBus) PEOY Uy it
od 12AYOST [[RIUIY] [BNUUY 9FRIOAY e

frepunog LUKy A- -

RRUECOI

— glouEqQuEy Flojuequw ey

o 7 W gza O

, wleg 4 ‘ a

LSL T
oA
-+
A
A /
-_I.lt.._ s
t_.l_ll-l.__... .___....r
54 3 il
L TT ¥ S =1 .\_ﬁ.\ ﬂﬁ ..1_... ..____.-_
-.' ...r.ﬁ.._-b.{lll.\i A\ - i -
.ﬂ .y h T
.r_. ¥
M. i
F] +
1 At
.-_-..
L]
{
‘..‘
-~
- .__..1..

suoy Aig

Wuwnt ki

seBum)

1OUISI(] B10luoquiBey



INTRODUCTION

Sinee 1977, Sri Lanka has been one of the main recipients of Norwegian public development
assistance, admuinistered by NORAD (the Norwegian Agency for International Development). The
local point of the assistance has been a comprehensive development programme for Hambantota, one
ol the country’s 24 administrative districts. Such Integrated Rural Development Programmes (IRDPs)
are bemg implemented in some other districts, financed by other donor agencies, but the work
procedures which have come to be adopted in Hambantota are in important respects different from
those practiced in most of the other districts.

From 1984, NORAD is also financing a second district development programme, for Moneragala,
where the experiences from Hambantota are being applied to a large extent. However, this publication
deals exclusively with the Hambantota Programme (HIRDEP).



PRELIMINARY INVESTIGATIONS AND INITIAL
THINKING

During the mital discussions between NORAD and the Sni Lankan authorities, it became clear that
the 1deas of the latter regarding contents and approach were vague indeed. NORAD were, on their
part, in an even weaker position to contribute to a fruitful dialogue on these issues at that time.

In 1977, NORAD therefore initiated a study by a group of geographers from the University of Oslo.
Unfortunately, the study was inadequately prepared and rather badly designed, but nevertheless
provided a basis tor inttial thinking, particularly within NORAD. It focused mainly on the living
situation ol various groups of people, the factors influencing this and possible development efforts.
Some 1deas about development strategy were also presented. Thus, the concept of revolving planning,
which was 10 become a characteristic of the Programme, was introduced.

FFollowing the reports by this group, another study with more explicit focus on HIRDEP was
commissioned by NORAD. The two Norwegian consultants produced a valuable report, creating the
basis for a formal decision by NORAD 1o support the Programme as well as providing some inputs
to future planning. The report fully confirmed the pragmatic attitude of Sri Lankan decision makers
and stressed their ad hoc approach (o development work, with planning as something which was
reluctantly accepted m order o obtain foreign funds. One positive aspects was, however, that they
were willing to try out somewhat different approaches in different programmes. Thus, although a
work model had alrcady been designed lor the World Bank supported Kurunegala IRDP, which was
the first such programme 1o be launched, they did not insist that this approach should be fully adopted
in Hambantota. This was necessary prerequisite for the gradual evolution of a model quite different
from that applicd in most other IRDPs.

The consultants” report advocated a multi-pronged  strategy where the potential of both the
Government machinery, non-governmental organizations and private investors should be exploited.
They also made an attempt, although in rather unclear terms, to discuss the concepts of integration
and ntegrated development. Their recommendation of an “all embrasive™ approach in planning right
from the start proved unrealistic and would, if adopted, have reduced flexibility and the possibility of
conducting meaningful revolving planning. Whereas the idea of simultaneous planning, implementa-
tion and monitoring, i.e. aspects of revolving planning, was presented, no real efforts were made to
operationalize such a procedure.

Of most direct importance were the consultants” comments on project sketches which had been
presented by the Sri Lankan authorities. The list of proposals was indicative of the ad hoc approach to
development work, as it was based neither on sector analyses nor in systematic studies of people’s
needs.

The consultants’ recommendations regarding the first projects to be adopted were followed. Whereas,
n retrospect, one may question the selection of some of these, the very important fact remains that
some activitics were started on the basis of very rudimentary data and plans which enforced, to a
larger extent than originally intended, the idea of “learning by doing™ to the Programme. Whereas the
unsatisfactory project planning in the initial stages was regrettable, it forced the involved parties to
think untraditionally. From this, an alternative work model was gradually operationalized.



FORMULATION OF A BASIC WORK FRAME

From the start of the above mentioned study by the geographers, it took over two years until an
Agreement was signed regarding Norwegian development assistance to Hambantota, In the course of
this period, a NORAD office was established in Colombo and the administrative basis for cooperation
was created from NORAD’s side. The contents and approach were extensively discussed prior to the
formulation of the Agreement, and some experiences were already being obtained from the first few
projects, which were started before the formal basis for financing by NORAD had been established.

The Agreement on HIRDEP, signed 30th October 1979, specifies the following overall goal:

“The Programme aims at achieving an increase in income, employment and production as well as
improvements of social conditions and living standards of men, women and children in the
Hambantota District, with special emphasis on the poorest and disadvantaged groups.”

This goal was o be sought realized by:

(1)  “an integrated approach, whereby efforts within the various fields are sought related to each
other;

(i) a method of recurrent planning, whereby information from ongoing activities are continuou-
sly fed into a revolving planning procedure; and

(1) a method of concerned participation by the population of both sexes in a decentralized
planning and implementation process.”

In the Agreed Minutes of the 1980 Annual Mecting on the Programme (see later), the planning model
to be sought realized 1s spelt out in more detail:

(1)  “The goal of the planning endeavours is a comprehensive, integrated plan for development of
the District;

(1)  The plan shall cover all important sectors and encompass projects to be implemented under
HIRDEP. In addition, the plan shall take into consideration activities to be financed under
the National Budget and the Decentralized Budget, in order to avoid overlapping and
conflicts. The final aim should be a plan which comprises all development efforts in the
District;

(m) A basic consideration in project identification and formulation shall be interdependence of the
projects, in order that they will support cach other towards the realization of the goals of the
Programmc;

(1v)  Comprehensiveness and integration will be sought realized gradually, through a revolving
planning procedure. Basic to this procedure is a continuous reconsideration of the Pro-
gramme, based on knowledge obtained through studies, systematic monitoring and evalua-
tions, manifesting itself in yearly revisions of the District plan.”

Thus the various activities (structured as and termed “projects”™) are being concieved, planned and
implemented gradually over the Programme period.
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SPECIFICATION OF THE GOALS

Three facts of the overall goal stated above may be pinpointed:
(1) a broadbased upliftment of the quality of life of the population;

(1)  particular emphasis on directly production oriented inputs with substantial and fast impacts
on employment, income and productivity;

(1)  prionty to the poorest and otherwise most disadvantaged population groups.

The basic needs of the people are in focus and the Programme gives in principle room for any kinds
ol inputs which may improve the quality of life.

However, a certain emphasis on directly production oriented investments was sought realized from the
beginning. There are two main reasons for this:

First, studies undertaken both in Hambantota and in other parts of Sri Lanka reveal employment and
mcome as major desires and main priontics among most people, a fact which is easily understood in
view of the dominance of the monetary economy throughout the country, as well as of the high level
ol unemployment and underemployment experienced during the last decades. Thus, the creation of
remunerative employment opportunities may be the most effective overall measure for satisfying basic
needs in Sri Lanka today. Second, increased production and higher productivity are necessary to
create the economic base for the supply of social services. Such services are fairly well developed but
their efficiency is hampered by, among other things, inadequate financial resources for proper running
and maintenance.

Such economic base considerations are commonly made at the national level, but they should also be
viewed as important in comprchensive regional development programmes, as these may have
constderable impacts in the national economic situation.

To be able to give prionty to specific social groups (point (i) above), thorough information is needed
about cconomic and social charactenistics and structures, such as sources of income, income
distribution, level of education, health situation, access to various economic and social services,
cconomic and social relations between individuals and between groups, etc. Considerable efforts
should be made to identify means and ways of assisting the most disadvantaged groups directly, as
indirect (trickling down) effects for these groups from more general inputs may take a long time to
matenialize, or may not matenalize at all. Such direct measures may require somewhat different criteria
for social and economic returns than those applied for more general inputs. Moreover, one should
always aim at removing existing barriers between these groups and other sections of society, to
facilitate their participation in the mainstream ol development.
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INTEGRATED DEVELOPMENT AND
INTEGRATIVE DEVELOPMENT PLANNING

S.1

92

Definitions

In recent literature on development, the following terms have come to be widely used:

Integration denotcs interdependence between units of elements. Thus, characteristics of one of
the units or elements are wholly or partially determinated by characteristics of the other units
or elements, and changes in one unit or element will generate predictable changes in the others.

Integrated development denotes a process of positive changes in a socitey which are largely
caused by interaction between units and elements within the society itself. Changes in some
unit or element — which may be the result of impulses from outside or within the particular
society — will thus generate internal multiplier effects. In more concrete terms, units will
support each other by producing commodities, physical infrastructure, knowledge, manage-
ment practices, etc. in demand in the society. A related and commonly used term is
broadbased development, which means that the process of changes is supported by many
and diverse production units. Although functional relationships will normally exist between
many of these units, this may vary. Thus, broadbased development may be more or less
integrated.

Development planning simply means planning for development. When planning is for
integrated development, we will use the term integrative development planning.

Sometimes, the term “integrated (development) planning” is used to denote the coordination
of development efforts. This should be avoided, as it tends to blur the concept and idea of
integrated development. Instead, one should use coordinated (development) planning.

Justification and Elaboration of the Idea

The notion of integrated development is largely derived from recent economic analyses of
underdevelopment and development. The scene has most often been the international
community and the approach has been structural, with focus on the complex relations
between production units and/or economic sectors.

Measured at the national level, development indicators such as per capita income and income
distribution are generally highly corrclated with a country’s diversity in production. Moreover
diversification is triggered by complex internal demand — supply relations. In such integrated
production systems, an investment creates new demands, which create more employment,
higher salaries and higher profits, which again create greater demand and more money for
investment.

In an industrialized society, a high degree of complementarity also exists between these
cconomic clements and a large number of institutional, social and cultural elements, mutually
supporting each other in the process of change.
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Of course, elements such as good health and a high level of education are perceived as goals
in themselves, not only as supportive elements for production and productivity.

Very important clements in the formation of diversified, technically advanced and integrated
societies are elaborate and efficient administrative and management systems at all levels.
Moreover, the individual systems are knit together and co-act towards the realization of
broadly agreed sets of goals — within an unambiguous and well understood legal framework,
stating clear hines and divisions of responsibility. A necessary aspect of this is decentralization
ol decision-making. Another aspect is an overall and indirect role for representative (political)
bodies, n which these influence decision-making and guide societal development through
general laws and regulations rather than through direct involvement in concrete matters. This
Is important in order to achieve unified, simple and effective administrative procedures.

In an underdeveloped society, there are numerous barriers to this type of development,
resuling in fragmentation both economically, socially and institutionally. Most of these
barricrs can somehow be related to power structures — cconomic, political, institutional,
social or cultural; traditional or imposed; and existing at various spatial levels.

Efforts at eflectively combating such “structural heterogenity™ are also impeded by tendencies
ol creasing gaps between the types of technology which can be commanded by different
groups ol people.

Integrative development planning is, basically, an effort at harmonization, in order to promote
interdependence and multiplier effects and the incapsulation of the whole population in the
development process.

At the national level, such planning is sought realized in both developed and underdeveloped
societics. Endeavours o systematically pursue the concept also at sub-national levels are,
however, a fairly recent phenomenon. The justification for doing it is that local opportunities
may be more casily detected and harnessed and sub-national diversification and multiplier
cflects promoted.

In HIRDEP, the question of linkages between the individual development efforts (projects)
becomes gradually more important as the Programme proceeds. Any changes in a society
lend to create imbalances, and the whole development process can be conceived as change of
reactions to such imbalances, and at the whole development process can be conceived as
chams of reactions (o such imbalances. Likewise, integrative development planning can be
conceived as planned promotion of such reactions — in a systematic manner and towards
specilic goals. Furthermore, the very justification of the revolving planning procedure adopted
is the facilitation of this process, by enabling rapid reactions at the appropriate time.

A simple illustration of such an approach is where one starts with one project (which should
have significant impacts on the living situation of the target groups), monitors and evaluates
the project closely, and plans and implements additional connected projects in accordance
with the needs and opportunities identified.

These projects may partly support the original project and partly exploit opportunities created
by it. These derived projects may again create the basis and justification for other projects.

Although a programme such as HIRDEP is much more complex with focus on many
population groups and a number of independent projects within many sectors, both initially
and later, the approach outlined above remains a guiding principle.
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It is important to consider both intra-district linkages and linkages with the outside world.
The latter type of linkages are often preconditions for internal changes. But the magnitude
and forms ol these internal changes will, in their turn, largely depend on the degree of
differentiation and the complementarity between the economic, institutional and social units
and elements within the district.

Some Basic Aspects
(a) Planning levels

At how many levels should integrative regional development planning be undertaken? The
answer may be influenced by the size and population of the country in question. For a
relatively small country like Sri Lanka, there are strong arguments in favour of concentrating
overall planning and coordination 1o one level only. This will reduce administrative
complexity and help avoid diffuse relations of responsibility, corruption and other similar
consequences of a large and fragmented burcaucracy. In Sri Lanka, the administrative district,
of which Hambantota 1s one, have been chosen as the units in which integrative regional
development planning 1s (o be undertaken.

The fact that overall planning and coordination is undertaken at the district level does not
imply that other functions are also taken care of at that level only. In fact, it is considered
essential to decentralize project planning, implementation and monitoring to lower levels,
wherever possible. Within HIRDEP, a three-level strategy has been gradually adopted, where
Assistant Government Agent (A.G.A.) Divisions and Grama Sevaka (G.S.) Divisions have
come to be considered equally important levels of operation. Within this district, there are 8
AGA. Divisions and 168 G.S. Divisions. The basic idea i1s that activitites should be
identified, planned, implemented and monitored at the lowest possible level with maximum
degree of involvement by the beneficiaries, but under the overall guidance and coordination
by the district authorities.

It 1s also important with good communication between the district level and the national
level, i order to secure that national priorities are adequately considered in planning and that
the experiences gained from the work in the district are adequately recorded and studied by
central authorities and used as inputs in other development programmes. For these reasons,
there will have to be a national level authonty with sanctioning power.

(b) Size and Characteristics of the Planning Region

What is the most suitable size of such a planning region — in terms of population as well as
physical extent? The answer to this question must be based on an analysis of a number of
lactors as they manifest themselves in the area concerned. A reconciliation will always be
required between arguments pulling in favour of relatively large units and arguments in
support of relatively small units.

Among the first are the requirements of a certain population and resource base to enable the
creation of a diversified production system, a hierarchy of services and a functional
transportation network. Thus, the introduction of very small planning units will unduly
narrow the concept of integrative development planning. Against these arguments comes the
whole bunch of arguments relating to knowledge of local conditions and potentials, popular
participation and mobilization.

In reality, the existing administrative set-up should weigh heavily. This has probably been the
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main justification for sclecting the districts as planning units in Sri Lanka. However, they also
scem 10 be reasonable units with the other factors mentioned above taken into consideration.

Hambantota District covers 2,600 km and has a population of just over 400,000, which
corresponds to 4% of Sn Lanka’s land area and 2.7% of the country’s population. All the
major climatic zones of Sri Lanka arc represented. The district is somewhat fragmented
tunctionally, lacking a major centre where all the public and private higher level services
found in the district are available. Whereas resource variation may be an asset for an
integrated development programme, functional fragmentation 15 a definite draw-back. It
should, therefore, be counteracted by adequate measures to establish, among other things, an
inwardly connecting communications network matched by a functional urban hierarchy.

(c) Administrative set-up
Two aspects are ol particular importance:

(1) the establishment of a strong body to make care of overall planning, coordination
and monitoring within its area ol perview; and

(1) the relations between this body and other Government institutions, non-Governmen-
tal organizations and individuals.

The core body should be permanently located within its area of operation and have easy
access o information from all institutions involved in development activities in the district.

The adminsstrative structure in relation to HIRDEP is shown in fig. 1.

In Sri Lanka, Planning Units exist within each district. These Units are most often headed by
a Deputy Dircctor, who 1s directly responsible to the Director of the Regional Development
Division of the Ministry of Plan Implementation in Colombo, Under him, the head of the
Planning Unit has Assistant Directors, Planning Officers, Development Officers and other
staff in that hierarchical order. At the sub-district (divisional) level, there are Development
Officers and at the local level Special Service Officers. Parallel to this structure of the Ministry
of Plan Implementation there is the staff of the Ministry of Home Affairs with the
Government Agent, Assistant Government Agent and Grama Sevaka of the district,
divisional and local level respectively. The Planning Units are expected to play a major role
in planning, monitoning and co- ordination, but have in practice not fulfilled the role very
well. This situation 1s due to a number of factors, the most important of which may be heavy
political involvement, also in detailed matters, fragmented administrative structures, and
highly centralized decision-making.

A general strenghtening of the planning capacity in the district was, however, envisaged with
the introduction of the District Integrated Rural Development Programmes. The situation in
Hambantota has improved considerably and, unlike in other IRDP districts, it is the already
existing Planning Unit which has been strenghtened to take care of overall planning,
coordination and monitoring, i.e. no separate IRDP Unit has been established.

In HIRDEP, individual projects are most often planned in cooperation between the Planning
Unit and the bodies to be responsible for implementation. The latter are either sectoral state
departments (like Irrigation Department, Highways Department, etc.), people’s organizations,
or both types of bodies in cooperation. In some instances, the Planning Unit itself is in charge
of implementation. In most such cases, it decentralizes considerable authority to staff at the
divisional and even local level, who often collaborate with people’s organizations.
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It 15 noteworthy that no planning or implementing bodies have so far been created additiona
to existing admimistrative and representative institutions. Instead, one has achieved conside-
rable enhancement of the capacity of existig institutions and personnel, largely through
training and motivation programmes interwoven with planning, implementation and monito-
ring of projects (see later).

The consistent involvement of already existing permanent institutions has two essential
advantages: First, adequate operation and maintenance of the facilities created are more easily
secured, since the institutions to be in charge of these duties would have been in charge of or
at least been involved in the planning and implementation of the projects in question. Second,
one counteracts the unfortunate tendency in Sri Lankan administration to create new
institutions as soon as existing ones are found not to function well, often without abolishing
the latter. This has lead to a degree ol complexity not amendable to effective administration,

(d) Coverage

Integrative regional development planning should comprise the bulk of, preferably all, the
public investments undertaken in the region. Lack of coordination of public investments
normally leads to wastetul use of resources, whether money, machinery, skills or administra-
tive capacity. Such uncoordinated investments may also blur and even disrupt the concepts of
integrative development planning and make the realization of specific goals more difficult. If,
for instance, a plan 1s being implemented within the fisheries sector aiming at an economic
and social upliftment of the majority of the fisheries population, then separate investments in,
say, a few big fishing vessels with modern equipment may be disruptive in a number of ways.

Fragmentation of decision-making and lack of coordination are major problems in Sri Lanka,
and have also been experienced in Hambantota. There are four main venues of investment,
namely, the National Budget, the Decentralized Budget, the District Development Council
Budget and HIRDEP, and cooperation between various officials and departments has
generally not been satisfactory.

Planning and implementation of projects under the National Budget are in Sri Lanka
normally done quite independently by the various departments, often through strong political
influence, and decision-making tends to be centralized. Funds under the Decentralized Budget
and the District Development Councils are allocated through the district administratives
authorities and the Planning Unit is supposed to plan and monitor. But generally, most
decisions are taken by the Members of Parliament. In Hambantota, an amount of
coordination between these budgets has, however, gradually been achieved. Although they
have not been brought under the same decision-making framework and are not subject to the
same planning and financial procedures, the Planning Unit has assumed greater say also in
National and Decentralized Budget matters and direct conflicts between the various invest-
ments are avoided.

(e) Time Perspective

A comprehensive programme for integrated development should go on over a considerable
number of years. All development cfforts take time to matenialize, especially when they
involve, as in this case, the establishment and maintenance of a large number of complex

relations, through a revolving planning procedure. In HIRDEP, the marginal benefits of
investments have increased considerably as more knowledge has been acquired and better
planning achieved, and are expected to increase further in future.

Thus, HIRDEP s, for the time being, open-ended and a longtime involvement is foreseen.
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REVOLVING PLANNING

6.1

0.2

6.3

Definition

The revolving procedure 15 briefly defined in the Agreed Minutes of the 1980 Annual
Meeting cited carlier. This planning procedure can be called a process model, where learning
through experience 1s essential. Thus, the “plan” referred to in the above mentioned quotation
will change over lime.

Justification

The general justification for trying out such a step-wise, flexible model is to optimize benefits
and facilitate realizauon of the goals of the Programme.

General experience from social rescarch and development work 1s that 1t 1s virtually
impossible to acquire sufficient knowledge to foresee all important changes as a result of
complex programmes or projects.

As mtegrauve regional development programme are complex indeed one can, in practical
terms, never expect a pre-made plan to give any accurate account of the end results of the
development cfforts. Rethinking would, therefore, seem essential, allowing plan revisions and
extensions as one goes along. In its turn, this would require an efficient system of knowledge
accumulation through studies, monitoring and evaluations.

QOutline of a Work Model

So far, however, there have been shortcomings in the implementation of a revolving planning
procedure in HIRDEP. Particularly in the beginning, decision-making tended to be too ad
hoc, with too much stress on individual projects and too little on integrative aspects and long-
term strategies. In this connection, 1t should be stressed that the procedure which has now
gradually been cstablished 1s more the outcome of experiences gained after the Programme
started than on firm principles formulated on beforehand. Further improvements are therefore
expected.

In the following, a model for revolving planning 1s outlined, based on experiences from
HIRDEP and now largely followed in this Programme.

(a) First Round (Period of Revolvement)

(1) Collection of basic data: Data on cconomic, institutional, social, cultural, resource
and ccological aspects are needed. They may be collected partly from existing
statistics and study reports etc. and partly through supplementary studies. The main
aim should be to acquire knowledge about the living situation of various social
groups and the lactors influencing this, with a view to identifying highpriority
development efforts.

People’s own views about development priorities and how they could be realized
should be given considerable attention.
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(1) Feasibility studies: Feasibility studies of the high priority efforts identified must be
under- taken, compnsing indicative benefit-cost assessments, considerations of techni-
cal alternatives, and assessments of the capacities for detailed planning, implementa-
tion and monitoring,

(1) Formulation of Annual Plan Document: Based on the collection of basic data,
project identification and feasibility studies the Planning Unit should, within a
specified date, prepare a plan document with main focus in the proposed pro-
gramme of work for a imited time period, preferably one year.

The first document should include sketches of the projects intended started in the
course of the following year and their indicative budgetary requirements for that vear
as well as for subsequent years.

(iv) Planning of the first projects: After discussions between the involved parties of the
proposed work programme, detailed project documents should be prepared specify-
ing goals, mputs, activities, budgets, benefit-cost assessments, administrative responsi-
bilities, implementation schedule and arrangements for monitoring and evaluation.

A formal approval of the projects by the donor agency should be given only after
the submission of the detailed project documents. One will have to decide whether
there should be any ume limits for the presentation of such documents or whether
they may be presented throughout the year.

(v) Baseline studies for later impact evaluations:
As already stated, an important part of the information required for revolving
planming should acceur from monitoring and evaluations. Of the latter, impact
evaluations focus on changes in people’s living situation as a result of the develop-
ment efforts, and such evaluations require studies among the population groups
affected. The first of these, called baseline studies, should be conducted before project

implementation starts, in order that a data base for later studies of changes can be
established.

(vi) Implementation and monitoring of the selected projects:
Implementation should start and be undertaken as specified in the project docu-
ments. As already mentioned, one should, to the extent possible, rely on existing
institutions, m order to avoid administrative duplication. Whenever necessary, a
strenghtening of the capacity of such bodies should be endeavoured. Also, participa-
tion by the target population should be encouraged and formalized to the extent
possible.

Close monitoring is necessary, in order both to secure smooth implementation and to
accumulate experiences for later planning.

With the tasks outlined under (i) — (vi) above, all the main work operations have been
introduced to the Programme.

(b) Later Rounds (Periods of Revolvement)

In HIRDEP, one period of revolvement has been set as one year, which means that plan
documents are to be presented annually. As follow-up of the baseline studies undertaken
during the first round, evaluation studies will have to be conducted at later stages. Also, the
need for additional basic information to that collected at the outset of the Programme period
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will have to be continually considered and suitable measures to acquire such information
taken. Normally, a combination of local community studies and sector studies will be needed.

In declining order of priority, focus after the first round should be on:
(1) revisions of ongoing projects, whenever found necessary or advantageous;
(1) planning of projects complementary to those under implementation or finalized; and
(m) planning of any other projects, for which priority can be documented.

Thus, during the Programme period, the plan document should become gradually more
refined, extensive and integrative.

Some Comments to the Operation of the Model in HIRDEP

[n Hambantota, much important information was lacking when planning and implementa-
tion started. Moreover, much of the existing data were not adequately processed and rather
unrehable. This lack of relevant and reliable basic information has been a barrier against
sound project identification and good project planning, particularly during the first few years.
From the inception, however, the data base has been gradually improved through local
community studies, sector studies and monitoring and evaluations of completed and ongoing
projecits.

The low quality of feasibility studies and project docu- ments in the beginning was also a
reflection of inadequate experience among most of the staff in project identification and
planning. But performance has gradually improved and quite a remarkable boost has been
experienced after the introduction of a training and motivation programme (see later),

Similarly, the Annual Plan Documents have become more standarized and of higher quality.
These documents are now presented to the donor agency each March and discussed in June
at so-called Annual Meetings.

The administrative arrangements and procedures for monitoring and evaluation have been
subject to intensive discussions, but it has proved difficult to establish a unified system (see
later).

Thus, enhancement of administrative capacity, introduction of more efficient organizational
arrangements and work procedures, and a general improvement of the quality of work have
been achieved gradually. The lack of programmes with a comparable approach has no doubt
made the process more longdrawn and cumbersome than could otherwise have been the
case, but a basic contention is that the goals and work procedures should, in any such
programme, be individually designed to suit the area specific conditions. Experiences from
other programmes may certainly help to expedite and simplify the process, but they can not
be supennmposed on a different environment.

More on Monitoring and Evaluation

By monitoring is meant collection and analysis on a routine basis of information relating to
project inputs, outputs and effects, to the activities realizing the outputs and effects, and to the
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assumptions made, in order to ensure that the projects proceed in the desired direction and in
accordance with accepted standards (regarding cost, time, quality, etc.).

Apart from internal day-to-day follow-up by the executing agencies themselves, monitoring is
n HIRDEP the responsibility of the Planning Unit. The Unit has right from the beginning
devoted considerable time and efforts to this task, but the work has tended to be done much
on an ad hoc basis, with lack of systematic recording of the experiences made and corrective
actions undertaken. Thus, the potential of monitoring for providing inputs into future
planning has not been fully exploited.

Evaluation refers to special investigations on various aspects of a project. The prime objective
is normally to help the project management in their decision-making, but sometimes the need
for information by policy makers or the donor agency may be equally important.

The most important form of evaluations are impact evaluations, which aim at assessing the
short and long term impacts of projects on people’s living situation. Impact evaluations will
normally take the target group and/or target areas as their point of departure and should
generally consist of both baseline studies and follow-up studies. Whereas the baseline studies
should be undertaken before project implementation starts, the follow-up studies may be
undertaken both during and after implementation. Since impacts often take long time to
materialize, such studies may be fruitfully conducted even several years after project
completion.

For a programme like HIRDEP, two types of impact evaluations should be undertaken,
namely in-depth case studies (i.c. studies relating to specific projects or groups of projects) and
impact surveys, The two forms require different methodology and may fulfill somewhat
different objectives. In-depth studies should not only record changes, but focus on power
structures and processes, thus enhancing their explanatory power and ability to provide
detailed information as inputs into future planning. Within HIRDEP, such case studies may,
for capacity reasons, be undertaken in relation to only a few selected projects or groups of
projects. As such studies will be very important instruments in a revolving planning process,
they should be given general priority over the other type of impact studies, i.e. impact surveys.
The latter, however, could produce valuable complementary information on more overall
changes in living situation n the programme area. They should primarily cover the whole
area and could focus on aspects like household incomes, use of public services and/or
nutrition status.

Other important issues regarding impact evaluations are consistency in methodology (in order
to enable scund comparisons of data over time and to facilitate utilization of the information
provided), continuity of evaluation personnel (in order to enhance understanding of societal
structures and processes) and efficient procedures for feedback of information into future
planning operations.

For HIRDEP, the Planning Unit is expected to coordinate not only monitoring, but most
evaluations as well — a logical consequence of the recognition of these operations as
important management tools. As a step towards introducing more systematic practices, it has
been agreed to recruit a Monitoring and Evaluation Coordinator as a long term consultant to
the Planning Unit.

A special form of evaluations are socalled reviews, which are short-term assessments of
specific issues or projects. Reviews may be undertaken by independent consultants, project
personnel, NORAD officials or, most commonly, a combination. Most of them are planned
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on an annual basis, 1.€. a one year's review programme is agreed on at the preceeding Annual
Meeting, but a review may also be planned for immediate effectuation whenever a need for it
15 idenutied. So far, from two to six such reviews have been undertaken annually. Findings
and recommendations in the review reports are commented on in writing by the relevant
planning and implementing authonties and a procedure for follow-up has been agreed on.
Reviews have proved to be uscful exercises, as specific problems are pinpointed and
examined and discussions in these encouraged.

More on the Annual Plan Documents

The Annual Plan Documents and the subsequent Annual Meetings referred to above are
important mileposts in the work process. These Plan Documents include:

(1) a review of general performance as well as of completed and ongoing projects, as a
basis for decisions on future strategies and actions;

(1)  work programme with cost estimates for the next financial year (equal to calendar
year) for ongoing projects, i.c. already approved projects which have started or will
start before the beginning of that year;

(m) sketches of new projects which are intended started in the course of the following
year, with indicative cost esimated for that year;

(v) expected indicative financial requirements after the next year of projects in categories
(11) and (iii) above; and

(v) any considerations of more long term changes in strategy and priorities.

More on Financial Procedures

A potential problem is that the budgeting procedures of both the Sri Lankan Government
and NORAD require that allocations for the first coming year must be made before the Plan
Document can be discussed. From the side of NORAD, however, this hardly constitutes any
problem, as sufficient flexibility exists for any necessary budgetary changes. So far, there have
also been sufficient opportunities for such adjustment in the Sri Lankan budget (the bulk of
which constitutes a shadow fund to the NORAD allocations, i.e. money which are later to be
reimbursed by NORAD).

The annual allocation made available for HIRDEP by the Sri Lankan Government appears
in the budget of the Ministry of Plan Implementation and is administered by the District
Planning Unit, through quarterly imprests. This Unit then gives the necessary imprests to the
project executing agencies, in linc with existing financial regulations, and these imprests are
renewed as the need arises and on the basis of the required documentation on the money
already spent.

Reimbursements by NORAD are effectuated upon receipt and approval of quarterly
reimbursement claims, prepared by the Planning Unit and forwarded through the Ministry of
Plan Implementatiom and the Department of External Resources of the Ministry of Finance.
NORAD normally covers all investment costs, and the money are disbursed as grant.

After some initial problems and with minor exceptions, these financial procedures now
function very well. The routines are well adjusted to the flexible work model and, unlike
many other projects, serious cash flow bottlenecks hardly exist.
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INSTITUTION BUILDING AND AUGMENTATION
OF PEOPLE’S PARTICIPATION

7.1

Training and Mobilization of Executing Bodies

At the outset of the Programme, the performance of most Government line departments in
planning and implementation was far from satisfactory. Moreover, the existing people’s
organizations were generally weak, dominated by certain social groups, and not particularly
motivated for execution of development work.

However, improvements in performance by most line departments have gradually been
experienced, due mainly to greater assistance by the Planning Unit and learning from their
own mistakes. Such learning has been promoted by both the Planning Unit and NORAD,
through their checking of performance and their encouragement of reactions from the
intended beneficianes.

With the introduction of a comprehensive and long term training and motivation pro-
gramme, designed by the Planning Unit with some assistance from the Asian Institute of
Technology in Bangkok, a boost in capacity and performance by most line agencies and local
organizations has been experiences. This training programme is conducted at both the district,
divisional and local level and brings together officials of the various departments of the same
level. At the local level, representatives of people’s organizations are also included.

Of particular interest is the fact that training goes hand in hand with information collection in
villages and project identification and planning.

In fact, the concept mentioned earlier of a three level planning system with maximum
participation by beneficiaries has largely been developed during this training programme.
Also, the appraoch encourages intersectoral cooperation to an extent which seems rather
unique in Sri Lanka today. And the most important factor of all success may be that the
personnel are given duties and responsibilities far exceeding what they have been used to and
are able to execute them within a much more favourable administrative political setting.

As alrecady mentioned, this augmentation of capacity and improvements in performance has
been achieved without creating additonal administrative bodies and with very few additional
staff. It should also be recognized that performance still varies considerably from department
to department. However, the results achieved have already amply demonstrated the conside-
rable achievements which can be made through attacking administrative, organizational,
political and social constraints of the existing institutional apparatus rather than duplicating
inefficiency by establishing new administrative bodies or recruiting more personnel to work
within the existing constraints. Alternatively, ad hoc administrative arrangements exclusively
tailored to suit HIRDEP needs might have been resorted to, but have been discouraged due
to the likely negative consequences after the Programme period.

In addition to the above mentioned training and motivation programme, NORAD finances a
wide range of training courses abroad for staff within various fields and at different levels. It is
the Planning Unit who draws up priorities and coordinates these activities as well, and the
planning of such training is done on an annual basis as other Programme activities.
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Justification for Participation by Intended Beneficiaries

Participation by people in proposing, designing and implementing development activities
intended to affect their living situation should first of all be considered their obvious right.

Second, direct involvment by the people to be assisted will help create an enthusiasm on their
side, which may contribute greatly to the success of any development effort. Thus,
participation should be encouraged as an instrument for mobilizing the recipients of
development assistance.

Third, participation by the target groups in the creation of ideas and the actual formulation of
projects may make these more realistic - more “down to earth”. Whatever basic information
1s sought in the field by professional planners or other project personnel, considerable
knowledge gaps are bound to remain. By directly contributing to project identification and
formulation, the people can themselves help to fill these gaps. At later stages, the target groups
may also actively participate in the evaluation of projects, whereby useful feedback can be
given to the bodies responsible for planning and implementation.

Fourth, participation by the target groups in implementation may make people attach a
greater value to the efforts being made. There seems to be a tendency in many development
projects to give things to people without requiring anything in return, which may easily create
tendencies of irresponsibility and a destruction of people’s instinct of self-preservation. All
assistance from outside should aim at increasing the people’s ability to help themselves, and
anything beyond this should be considered harmful and thus be avoided. Too much
assistance may be poison to a process of sustained self-generative development. In Sri Lanka,
an attitude of demand and reliance on public assistance seems unfortunately to have become
very common, most probably a result of extensive unconditional welfare measures. Assistance
has not been sufficiently coupled with mobilization.

Basic Requirements for Participation

There are factors of a fairly general nature which pose strict limitations to the involvement of
the beneficianes in many operations. The two most important of these may be the need for
specialized skills and the importance of considering consequences of the development efforts
for other population groups, often in other areas. Thus, the optimal extent and form of
participation will have to be carefully considered in each case.

In addition to such relatively general factors come more case-specific factors like the degree of
devotion by project responsible personnel to the case of participation and the time horizon for
planning and implementation.

There may be many reasons why personnel are not devoted enough, like reluctance to
indulge in the extra amount of work required, a feeling of own technical superiority, and the
tme perspective.

Popular participation would, in fact, represent a very important consideration for the timing
of a project. This is both because the procedures for decisionmaking will be more complex.
because people need ume to think and digest, and because labour-intensive, time-consuming
methods will often have to be applied for implementation. To secure participation, one
should generally go slowly.

An important aspect of the question of participation is the extent to which people’s own
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perceptions should be accepted as basis for action. How important should the viewpoints and
ideas of the people themselves be considered in relation to those of the “experts”, most often
from outside the local community?
/

No objective answer can be given and the question will have to be carefully examined from
case to case. However, a meaningful dialogue between the target groups and the project
personnel should be considered a very important part of almost any development project.
This may take different forms, depending largely on the type of development efforts
envisaged. Duning stages of idea creation and planning, the people’s perceptions may, for
instance, be made available through studies, through mass meetings and through more formal
involvement by local organizations or key persons in feasibility studies and plan formulation.
Ideally, all or most of these venues should be exploited. During stages of implementation,
people should be able to give feed back to the project personnel on progress, shortcomings,
elfects, etc. through surveys, informal talks, mass meetings or a combination of these. Contacts
with the target groups should also be maintained for a considerable period after the project
has been finalized, in order that they should be able to give their viewpoints on the long term
effects and impacts of the project and possibly also of ways and means of rectifying
shortcomings. In other words, people’s own perceptions should be considered major inputs
also to evaluations.

The other side of the coin, which should be considered equally important, is that the project
personnel should make senious endeavours to communicate their ideas and proposals for
improvements to the people. Normally, this would serve both to facilitate relevant feedback
from the people and mobilize them for acceptance of and participation in the development
efforts decided upon.

Such a real and meaningful dialogue should create a favourable climate for development
endeavours, whereby:

(1) mutual understanding and respect between the project personnel and the target
groups exist;

(1) decisions on what to do and how to do it are based on thourough knowledge of the
society;

(m) the target groups are mobilized to actively support what is being implemented and to
make the best possible use of the facilities and opportunities created.

Efforts at Enhancing Participation in HIRDEP
(a) Introductory Surveys

Brief surveys were undertaken before and shortly after the inception of the Programme, in
which perceptions by different groups of their living situation and possible development
efforts were also registered. In addition, the views of people’s elected representatives were
sought. However, these efforts were neither comprehensive nor systematic enough to provide
the desireable inputs to planning.

(b) Monitoring and Impact Evaluations

Although somewhat ad hoc, the monitoring undertaken by the Planning Unit has been of
great importance in getting to know people’s ideas about the planning and implementation of
a number of projects.
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A few baseline studies for impact evaluatios have been undertaken by a sociologist employed
by NORAD. She has been working closely with the Planning Unit and has been an
important mediator between the people in some project areas and the Unit.

With the expected improvements in monitoring and evaluation, these operations should
become even more important instruments for communicating people’s ideas in future.

(c) Involvement by Non-Governmental Organizations

Two of the major non-Governmental organizations active in Sri Lanka have been engaged as
partners for the promotion of selected projects. These are the Sri Lankan organizations
Sarvodaya and the Norway based Redd Barna (Save the Children).

The general idea s that these organizations shall play a supplementary and complementary
role o the State bureaucracy. In more concrete terms, their assigned functions are to:

(1) facihtate communications between people and the Government bodies, 1.e. to make
people’s perceptions available to these as well as to mobilize people to participate in
planning, implementation and monitoring; and

(1)  plan and implement, in cooperation with the people, numerous small, but important
activitics complementary o those implemented by the Government departments.

Sarvodaya 1s involved in three scttlement projects and Redd Barna in the development of
fisheries communities. The achievements made so far are generally encouraging.

(d) Local Level Planning

The most significant step taken towards the involvement of people has been the decentraliza-
ton of the planning, implementation and monitoring of a number of projects to the local
level, as part of the three level approach mentioned earlier. This is where participation in its
most meaningful and comprehensive form can be solicited. At this level, Government
officials, who are being trained for the purpose, act as mediators and provide the necessary
technical assistance to the local popular bodies responsible for planning and implementation.
The core body for planning and implementation at the local level is considered to be the
Gramodaya Mandalaya, which has been enacted by Government as people’s representative
body at that level. Instead of representation through direct election, the Gramodaya
Mandalayas are formed by heads of all the voluntary organizations within their area of
purview. The minimum number of such organizations required to form a Gramodaya
Mandalaya s three, but often there may be as many as ten or more organizations.

The process of planning, implementation and monitoring of local level projects is illustrated in
Fig. 2.

It goes almost without saying that this mitiative is an extremely difficult venture, at the same
lime as the realization of important goals of the Programme will largely depend on success of
this approach. Among the many important and difficult issues to be considered and dealt
with are the involvement by the most disadvantaged groups in the villages in the
development process, the quality of work undertaken, adequate procedures for financial
management, and the long term sustainability of the results achieved. Since this approach has
been mnitiated only recently, it is oo early to draw firm conclusions at this stage. However, it
can safely be stated that the initial results are promising.
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FIG 2: PROCESS OF PLANNING, IMPLEMENTATION AND MONITORING
OF LOCAL LEVEL PROJECTS
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ROLE AND ADMINISTRATIVE PROCEDURES OF
THE DONOR AGENCY

3.1

8.2

General Approch

The general role played by the donor agency in the present Programme can best be described
as that of a partner in a constructive dialogue, whereby a positive atmosphere of cooperation
15 being sought realized. Thus, NORAD has sought to promote an image of an actively
supporting rather than a more passively controlling body.

However, the experience has been that this positive attitude based on a high degree of mutual
trust has, together with the continuous presence of representatives of NORAD, given the
donor agency access to more information on problems and even malpractices than would
have otherwise been likely.

Administrative Adjustment

A very important question 1s the administrative procedures to be adopted on the side of the
donor agency in order to comply with the requirements of a process planning approach,
without losing track of and control with the money allocated. The most important
adjustments which have been made by NORAD for HIRDEP have been:

(a) Commitment without Operationalized End-results

NORAD accepted to commit assistance to an “open” development venture, which is
reflected 1n the term “programme” rather than “project”. The openness applies to comprehen-
siveness and to number and nature of projects as well as to time, i.e. the Programme period.

(b) Continuous Dialogue between the Donor Agency and the Programme Management

From the presentation in this paper it should have become evident that the procedures
adopted to a large extent depend on a fairly continuous formal as well as informal dialogue
between the project management and the donor agency. For HIRDEP, this means that
NORAD must always be accessible for, particularly, the Planning Unit. It is primarily
NORAD’s office in Colombo which must take on responsibility for this dialogue, and
representatives from this office also make frequent visits to the Districts.

It can safely be stated that the adopted work procedures in HIRDEP could not have been
realized without a separate NORAD office in Sri Lanka with adequate expertise and
relatively high .capacity, unless the donor agency would be ready to accept financial
arrangements close to pure budgetary support.

(¢) Decentralization of Decision-making

A closely related precondition is considerable decentralization of decision-making within the
donor agency, particularly to the S Lanka Office. Today, the bulk of the decisions are taken
at ths level, including approval of most new projects and reimbursement of expenditures. In
addition, the decision-making procedures for issues which still have to be referred to the Head
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Office in Oslo have generally been simplified. Such decentralization of decision-making for
programmes or projects with the scope and complexity of HIRDEP makes the question of
continuity and expertise of the personnel at the country level pertinent. Certain untraditional
personnel policy measures may therefore have to be considered at certain points in time.
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EVOLUTION AND DISTRIBUTION OF PROJECTS

Fig. 3 gives the sectorwise evolution of projects approved for implementation during the first six years.
The figure shows that the number of new projects has increased year by year: In 1979 and 1980, 5
projects were approved annually, in 1981 11 projects, in 1982 14 projects, in 1983 22 projects, and in
1984 33 projects. The figure also shows a gradually broadended sector base during the first three years
and a consolidation of this base thereafter, with new projects each subsequent year in generally the
same sectors. Among the sectors, a comparison between “Agriculture/Animal Husbandry” and
“Handicralts/Industries™ is interesting: Whereas there has been a rapid increase in the number and
variety of agnicultural projects, it has not been possible to achieve any break-through of projects within
handicrafts and small industries. This striking difference is partly explained by the general dominance
of agriculture among economic sectors in the district, by the resource endowment, etc., but also to a
large extent by the absence of an efficient public support service in the field of rural handicrafts and
small industrics. However, considerable attention is now being paid to this issue under HIRDEP, and
it will be interesting to see whether more can be done in future.

It has also proved difficult to promote fisheries and fishing related activities, which is partly explained
by limited fishresources and again inefficient public support services.

For a full picture of the breadth of the Programme, it should be kept in mind that every project under
“Settlement/Integrated Community Development”™ consists of almost all such activities as specified in
the other columns of the table.

Table 1 shows the annual and total expenditure by sector. In fig. 4, the same information is shown
graphically, but with some sectors amalgamated.

For Overall Administration/Planning/Implementation there is a rather dramatic expenditure peak
in 1980, which is exclusively due to the purchase of heavy machinery and equipment for several
Government departments, especially the Departments of Irrigation and Highways. Most of the other
expenditures have been for office and housing facilities and for studies.

The expenditure for Settlement/Integrated Community Development have increased fairly steadily
over the years. Whereas during the first four years all the expenditures under this category were
incurred on irmigation based settlement schemes, about one fourth of the expenditures in 1984 were for
broad-based local community development projects in already densely populated areas. This latter
lype of projects are, as mentioned earlier, gaining more and more ground within the Programme.
Although they are by nature not capital intensive, the expenditures on them are expected to increase
considerably in 1985. A large proportion of the activities under these projects are directly production
oriented.

The large majonty of the projects under Agriculture/Animal Husbandry have been started after
1982 with an accelerating increase in the rate of expenditure. This is a most encouraging trend, as
more and more people are able to increase their income through improved and partly untraditional
cultivation practices and crop combinations.

Amimal husbandry has lagged behind, mostly due to considerable management problems within this
sector and rather weak public services. However, organization of milk collection has started and other
projects are expected to be launched in future.
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Whereas the above mentioned directly production onented activities have gained momentum, the
general situation regarding Fisheries and Handicrafts/Industries (which are included under “Other”
n Fig. 4) is much less satisfactory. The peak of expenditures for fisheries activities in 1981 and 1982 is
due to the construction of scrvice centres and an ice plant, whereas the peak for industries in 1982 is
due to extension of a departmental workshop. Among the fisheries population, more emphasis will in
the future be placed on broad based community development, whereas initiatives are also being taken
for promotion of new small industrial activities, as mentioned earlier. Under “Fisheries”, expenditures
incurred directly by NORAD for a cost-benefit study and explanatory fishing have not been included
in the expenditure statement.

The annual investments in Irrigation, i.e. physical irrigation structures, have been maintained at a
farrly constant level since 1980, with main emphasis on improvements to an extensive river irrigation
system and rehabilitation of irngation dams in settled areas. In addition, considerable investments have
been made in irngation facilities in the settlement schemes, included under “Settlement”, Altogether,
irrigation works have throughout constituted a major componenet of HIRDEP.

More than 99% of the investments under Forestry/Energy have been in reafforestation of areas
which have become denuded through cutting of trees for timber and firewood and through burning of
vegetatuon for cultivation (chena). Small, but important initiatives have also been taken to introduce
biogas and fuelwood efficient stoves.

After a little activity mitially, considerable investments have been made since 1981 in numerous
Roads projects, ranging from middle standard roads under the perview of Highways Department to
village roads implemented and to be maintained by village organizations. The latter category has
increased i relative importance during the last couple of years.

Household Water Supply 1s one of the sectors where investments have shown the biggest increase.
Among the types of projects which could be termed social/welfare projects, household water supply is
clearly the most important type. Investments have been made in both groundwater investigations, tube
wells, dug wells and pipeborne water shemcs.

Another important activity, listed under Health, is latrine construction with considerable involvement
by the beneficianies. This activity has caught momentum since 1983. In 1984, a primary health care
programme was also started. The bulk of the other investments under “Health” have been for
improvements to existing health institutions,

Education has been a low priority sector, limited to improvements to a few primary schools. Within
the category Education/Training is also the important component of staff cum leader training, which
has been described in Chapter 7.1. Small, but important investments have also been made in a centre
for handicapped children as well as in community based rehabilitation of handicapped.

Tables 2 and 3 illustrate how the ideas of revolving planning and gradual integration have been
realized in practice. Table 2 shows that projects constituting replications of already implemented
projects have become gradully more common. These second and third phase projects are, however,
not neccessanly indentical replications; most often changes would have been made in later phases
based on expeniences gamned during the planning and implementation of the previous projects. The
table shows that over 50% of the projects approved in 1984 were most often modified — replications
of projects implemented earlier.

Table 3 demonstrates how linkages are being established to previously implemented projects of other
types as well. In some cases, the subsequent projects aim at removing bottlenecks identified for
realization of benefits of the previously implemented projects, in other cases they aim at exploiting
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potentials created by them. Whereas during 1979 81, only 14% of the approved projects had links to
projects of other types, in 1984 54% had such linkages.

In fact, only 27% of the projects approved in 1984 had no connection to previously approved projects,
either by being second or third phase projects or by having direct functional linkages to projects of
other types.

The concept of integration between projects is further illustrated in fig. 5. The activities specified in
each box reflect one or more projects which have been or are being implemented under HIRDEP.
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FIG 4: ANNUAL EXPENDITURES BY SECTOR
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TABLE 2: PHASES OF PROJECTS
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s L T T T 1982-83 1984 1979-84
PHASE Absolute % Absolute % Absolute % | Absolute %
Only or first
phase 19 91 26 72 16 48 61 68
Second phase 2 9 9 25 13 39 24 27
Third phase 0 0 | 3 4 13 5 5
21 100 36 100 33 100 90 100

TABLE 3: DIRECT FUNCTIONAL LINKAGES TO PRECEEDING
PROJECTS OF OTHER TYPES

APPROVAL
YEAR OF PROJECTS 1979-81 1982-83 1984 1979-84
PHASE Absolute % Absolute % Absolute % | Absolute %
No direct
linkages 18 86 21 58 15 46 54 60
[.inkages to
one project 3 14 6 17 6 18 15 17
Linkages to
=> one project 0 0 9 25 12 36 21 23
21 100 36 100 33 100 90 100
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10. ISSUES WHICH NEED PARTICULAR ATTENTION
IN THE FUTURE

10.1

10.2

Harmonization between Planning at different Spatial Levels

The application of a revolving work procedure at various spatial levels places heavy demands
on the management capability of the Planning Unit. From a planning point of view, the
harmonization between a mulutude of activities at these different levels is perhaps the biggest
challenge for the Unit,

For any project at any level one should carefully consider prerequisities, consequences and
opportunities at other levels. For instance, a production unit in a local community will often
depend on markets outside the particular community, it may equire organized extension
service from outside, and 1t may even produce a commodity which may be utilized as input
into other production elsewhere. Another example is the establishment of a local school or
hcalth centre, the location and functions of which should tally with an overall plan for
provision of such services. On the other hand, in the planning of, for instance, inter-village or
higher level roads, which will largely have to be undertaken at levels above the village, one
should take local consequences into consideration and assess the potentials for new or
increased production and other benefits in the local communitites. Moreover, one should aim
at aquiring as comprehensive and systematic information as possible about physical resources
in relation to settiement patterns and production activities over the whole district. The same
should apply to skills and other human characteristics. One purpose of this would be to allow
comparative advantages of areas and population groups in terms of physical resources, skills
and other factors — to be taken into account in planning at both the district, divisional and
local level.

In many instances, one will have to apply a national perspective, for instance regarding
provision of public services and marketing of many products. It is in this connection
important to relate district and sub-district plans to national policies and plans. In a few cases,
particularly in the assessment of market opportunities, one may even have to look behind
national borders.

All involved parties agree that the question of harmonization between different spatial
perspectives has not so far been pursued systematically enough in HIRDEP. But with the
experiences which have been gained over the years in planning at different levels, it should
now be easier to adopt a more coherent approach, allowing decentralized decision-making
within more clearly defined guide-lines and limits.

Monitoring and Evaluation

The functions of monitoring and cvaluations have been defined, their justification spelt out,
and basic methodological issues briefly outlined in Chapter 6.

Whereas reviews have become an established component of HIRDEP, with specific
functions and procedures for follow-up, the situation is less satisfactory with regard to
monitoring and impact evaluations.
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The Planning Unit and other planning and coordinating staff generally take their monitoring
role seriously, and day to day follow-up has no doubt improved considerabely over the years.
What 1s generally lacking 1s systematic recording of progress, problems, solutions and results,
which would make experiences more readily available for review teams, the donor agency,
and others, and facilitate systematic use of them in planning.

Information relating to the individual projects should be presented in two different types of
reports — progress reports and completion reports. Progress reporting should be done
quaterly with more comprehensive reports once a year (as input into the Annual Meeting),
whereas completion reports should be prepared upon completion of projects. The former type
should contain information on inputs provided, physical progress and expenditures in relation
to targets, reasons for deviations from targets, particular problems encountered, solutions to
such problems, etc. Completion reports should contain a summary of inputs and outputs in
relation to targets, statements on problems encountered and solutions found during implemen-
tation, assessment of the quality, functionality and adequacy of the assets provided, and, to the
extent possible, indications of effects and impacts of the project.

Impact evaluations have so far been limited to one case study only (for the Kirama Oya
project). A few more baseline studies have been conducted, but none of them followed up so
far. Although their value may be limited due to methodological shortcomings, at least a
couple of them should be repeated, with a view to record and analyze changes in living
conditions among the population groups concerned. However, considerable efforts should be
made in future to improve and expand impact evaluations, Particular importance should be
given to methodologically sound in-depth case studies relating to selected projects.

For impact surveys, which should cover larger parts or even the whole of the district, the idea
of recording changes in nutnitional status among children has been briefly discussed among
the parties. There seem to be good arguments in favour of selecting nutritional status as
yardstick: It 1s probably the best single indication for recording overall changes in living
standards in a society, and the changes can be reliably recorded with fairly simple
antropometric devices.

Operation and Maintenance

Inadequate organizational arrangements for operation and maintenance of public productive
and infrastructural assets is a profound weakness generally in Sri Lanka. The resulting
problems are often increased through insufficient financial allocations for such purposes.
Furthermore, private groups and individuals also often display a laissez-faire attitude to these
issues. Two important reasons for this are probably that traditional local power structures and
organizational arrangements for augmentation and maintenance of community facilities have
disintegrated and  sought replaced by political-administrative arrangements which have
generally proved incfficient, and that unconditional welfare and subsidy schemes from the
side of the authorities have created a typical patron-client relationship between the state cum
political representatives and the public.

As could be expected, inadequate arrangements and financial provisions for operation and
maintenance have also become problem areas in HIRDEP. The donor agency, on their side,
have taken a gradually more firm stand, maintaining that investments in facilities for which
adequate operation and maintenance by the relevant public or private bodies cannot be
secured should generally be avoided. It is also being felt that acceptance by the donor agency
to finance operation and maintenance over a certain period would generally only postpone
the problems and possibly even make them bigger in the long run. This has, therefore, been
accepted in exceptional cases only, and then for maximum one year.
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S0 far, the strongest reacuion from the donor agency has been to refuse financing of any new
roads under the perview of the Highway Department until adequate arrangements have been
made for maintenance of the roads already constructed. Serious efforts are now being made
to solve this problem. Similarly, considerable emphasis 1s being placed on improving
maintenance of irrigation facilities and water management. Further financing of such facilities
should largely depend on improved practices - from the side of the responsible state
departments as well as by the farmers. A third example i1s proper operation of credit schemes
and thereby maintenance of credit funds established. So far, very little credit has been
extended under HIRDEP. However, if adequate arrangement can be made and satisfactory
repayment rates achieved, we foresee considerable expansion of credit facilities on very
reasonable terms for individuals and groups for a vanety of purposes. All experience in Sn
Lanka indicates, however, that strict discipline has to be installed right from the beginning and
firm and immediate action taken against defaulters, unless they can prove inability to repay
lor specific reasons. A too flexible attitude from the management initially may erode the basis
for schemes which could otherwise have been of considerable help for a large number of

people.

Coordination between IRDPs

By the end of 1984, IRDPs were being implemented in 11 districts and a few more
programmes were being prepared.

As already mentioned, neither the Sn Lankan Government nor the donor agencies had in the
beginning any clear ideas about the approach to be adopted. An exception was the World
Bank, which got prepared a rather detailed 5 year plan along traditional lines for Kurunegala
— the first district which they committed financing for.

It must be held o the credit of the responsible Sri Lankan authorities that they invited to an
open dialogue with the donor agencies and to a considerable amount of experimentation.
Largely as a result of this, the approaches have come to diverge considerably, mostly
depending on the views and capabilities of the responsible district planning authorities and the
involvement by the donor agencies.

With the considerable amount of experience which has been gained in the different IRDPs,
more concerted efforts are being made by the Regional Development Division to improve
monitoring at the national level and promote discussions and exchange of views among the
staff of the vanous districts and the donor agencies. These efforts should continue, with the
view to improve performance in the districts by learning from each other.

There s, however, the potential danger that too much control could be exerted by the
Regional Development Division over its staff in the districts and too strict and uniform
guidelines developed at the centre. If so, it is foreseen that enthusiasm, inventiveness and the
capability to adjust and respond to specific problems of different target groups may be
reduced. So far, however, there are hardly any signs of a development in this direction.

Continuation of the Development Drive
Initiated by the IRDPs

Although the IRDPs arc implemented with foreign assistance over a considerable number of
years, thinking will have to be done on how to continue the process of development after the
flow of foreign funds has been stopped. It would be most regrettable if the administrative and
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human resources and capabilities which are being built up should be withdrawn or become
underutilized or work efficiency reduced after the donor agencies have pulled out.

First, adequate financial resources should be made available to the districts. For Hambantota,
the annual allocations under HIRDEP constitute more than half of the total annual
allocations for public investments, when excluding a large settlement scheme in the eastern
part of the District, the implementation of which is in the hands of a separate national
authority. With the withdrawal of foreign funds, substitutory allocations from national
Government funds should be made.

This is, of course, a national policy issue. But a decentralization of decision making and
strengthening of the district and local development machinery is a basic goal of the IRDPs
and thereby recognized national policy, one would expect the Government to make such
additional funds available to districts with [IRDPs after withdrawal of foreign funds.

An equally mmportant prerequisitc 1s that the capacities and skills developed will be
maintained in the districts and not pulled in to the national centre. Another closely related
prerequisite 15 that the influence by this staff should not be reduced, neither vis-a-vis the
national level nor the local politicians.

A high prionity task should be to establish a unified procedure for management of the
financial resources made available to the districts, including the already allocated decentralized
Budget (DCB) and District Development Council (DDC) funds as well as present IRDP
funds and later Government substitutions for these. It would be natural to place decision-
making power with the fairly recently established District Development Councils and their
divisional and local counterparts of Pradeshiya Mandalayas and Gramodaya Mandalayas,
and have the Planning Units perform the professional functions of planning and monitoring
and advising the Councils on prioritics and technical issues.

[t 1s, however, recognized that the power presently executed by most Members of Parliament
regarding the use of DCB and even DDC funds would constitute a considerable barrier
against the realization of such an arrangement.
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SUMMARY OF THE MAIN POINTS

NORAD has, since 1979, been financing a comprehensive development programme in Hambantota
Dustrict. The main goal 1s the improvement of living conditions for the majority of the people in the
District, with particular focus on the poorest and otherwise most disadvantaged groups.

A process model with an annually revolving planning schedule has been adopted. The conglomerate
ol mputs and activities are structured and made divisible in the form of projects varying greatly with
regard (o scope, comprehensiveness, cost, etc. Final proposals for projects agreed on in principle at the
Annual Meetings can be submitted for approval by NORAD at any time.

Whereas the first projects were planned largely in isolation from each other, the question of inter-
dependence has become gradually more important as the Programme has proceeded. Thus, many of
the more recently planned projects are complementary to already finalized or ongoing projects —
partly supporting these and partly exploiting potentials created by them,

This explicitly formulated relationship between integrative and revolving planning represents, together
with the specification of work tasks and a work schedule to comply with this basic idea, considerable
new-thinking by the involved parties and may be the Programme’s main contribution towards
improved strategies for regional development more generally in the Third World.

Active participation by the target population 15 considered another cornerstone in the Programme.
Considerable efforts are being made to promote such participation, particularly through concerted and
systematic efforts in local level planning and implementation.

NORAD has undertaken important internal administrative adjustments to comply with the process
planning approach adopted, the most basic of which are decentralization and simplification of decison-
making.

Problem issues which require particular attention in future are improved systems for monitoring and
evaluation, higher priority to operation and maintenance of assets created, harmonization between
planning at the various spatial levels, and how the development drive which has been initiated with
the Programme can be further promoted after donor funds are no longer available.






