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FOREWORD

The growing concern with social development issues such as poverty reduction, project sustainability, the equa
participation of women, and the social costs of economic development has created a need for monitoring and
evaluation techniques that are adapted to the special characteristics of social programs. This handbook provide
comprehensive review of the wide range of technigues—many of them worked out within the past few
years—available for monitoring and evaluating the main kinds of social development programs.

VINOD THOMAS, DIRECTOR

ECONOMIC DEVELOPMENT INSTITUTE
THE WORLD BANK
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OVERVIEW

After several decades of experience in financing, designing, and managing social and economic development
projects, international agencies and developing country governments are finding that many such projects still fa
to achieve their objectives. The portfolio performance of projects supported by the World Bank, for example,
deteriorated steadily from 1981 to 1991, with the share of projects having "major problems" increasing from 11
percent to 20 percent in that period (World Bank 1991). Such figures probably do not even indicate the true size
of the problem, as they refer only to the stage of project implementation and say little about how well projects al
able to sustain the delivery of services over time or to produce their intended impacts.

As a result, project impact evaluation has received considerable attention in recent years. This interest has alsc
been fueled by the mounting pressure on governments and donor agencies to broaden the goals of their
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development strategies to address such issues as the quality of the environment; the level of poverty; and the
economic, social, and political participation of women in developing countries. Resource constraints have also
heightened interest in the use of cost—effectiveness analysis to help identify more economical and equitable wa
of delivering services to priority target groups.

This book is a practical guide for the many groups who are concerned with these broad development issues an
who use or produce information on the performance and quality of social development programs. The term

"social programs" refers here to the array of programs designed to improve the quality of life by improving the
capacity of citizens to participate fully in social, economic, and political activities at the local or national levels.
On the one hand, these programs may focus on improving physical well-being and access to services; protectil
vulnerable groups from the adverse consequences of economic reform and structural adjustment; or providing
education, literacy, and employment and income—generating opportunities. On the other hand, they may focus
directly on local empowerment and equity issues by strengthening community organizations, encouraging wom
to participate in development, or alleviating poverty.

We have written this volume for a broad audience. We hope that policy—-makers, planners, and project managel
from government, nongovernmental, and international development agencies, along with evaluation researcher
project beneficiaries, university teachers and students, will find the discussion useful.

We try to present a comprehensive view of the ways in which information produced by monitoring and evaluatic
studies is used at the project, sectoral, and national levels, together with the principles of design, data collectior
and analysis. The benefits of monitoring and evaluation depend as much on the way the data from these studie
are collected, disseminated, and used as on the research methodology. Consequently, we pay particular attenti
to the organization of monitoring and evaluation at the national regional, and local levels. We also discuss how
identify potential beneficiaries and their information needs, and how to manage evaluations.

It has been argued, particularly by nongovernmental organizations, that the methods typically used to evaluate
economic and infrastructure projects are not appropriate for social programs. Certainly, great strides have been
made in developing innovative evaluation techniques, but much remains to be done to ensure that the procedur
will respond to the unique characteristics of social development programs and at the same time provide the rigc
and reliability needed to accurately compare projects and also integrate these procedures with the conventional
guantitative and other methods of economic analysis.

Although there is an abundance of literature on the evaluation of social programs in the United States and othel
industrial countries, many of the methods described are difficult to apply directly to the conditions under which
evaluations must be conducted in developing countries. For the most part, these countries have only modest
financial and professional resources for evaluation research and are without access to the extensive data base:s

and secondary data available in industrial countries. Nevertheless, industrial countries offer a tremendous store
evaluation experience that could be helpful to developing countries. This book draws attention to some of the
more useful lessons that can be gleaned not only from the traditional literature on quasi—experimental designs,
also from the debate on the relationships between methods of quantitative and qualitative evaluation. The
discussion also covers new developments in qualitative evaluation, stakeholder analysis, the politics of evaluati
and the use of existing research data in meta—analysis and prospective evaluation.

Many international agencies have prepared handbocks for evaluating the projects they finance in accordance w
their own administrative requirements. The proklem is that few general textbooks are available to show how
monitoring and evaluation principles can be applied by national governments and nongovernmental organizatio
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to projects in developing countries. We refer extensively to the few publications that exist and in addition draw ¢
our own experience in helping agencies in developing countries design and use monitoring and evaluation
technigues and in organizing seminars and workshops for agencies concerned with project planning, managem
monitoring, and evaluation at the national and project levels in Latin America, Africa, Asia, and the Middle East.
We also review the monitoring and evaluation literature produced by international development agencies in the
United States and by governments and evaluation researchers in a number of developing countries.

Equally important, we discuss a humber of topics that have been by and large overlooked in earlier evaluation
publications. First, as already mentioned, special attention is given to the organization of monitoring and
evaluation at the project, sectoral, and national levels. Firsthand experience and research have led us to conclu
that the effectiveness and utility of most monitoring and evaluation studies are greatly affected by their
organizational arrangements (organization chosen to conduct the studies, location of the monitoring and
evaluation unit within the organization, and so on). Second, the book provides information on the organization
and utilization of the data bases required to select, design, and implement new social projects and programs.
Third, a chapter is devoted to the monitoring and evaluation of project sustainability. Fourth, we try to draw
examples from all the social sectors and from all the major developing regions. Fifth, we review simple and
cost—effective methods of estimating project impact, including the existing rapid appraisal and participatory
assessment methods and some of the new methods for working with small samples, such as lot quality accepte

sampling. Sixth, we examine the application of program evaluation methods to the evaluation of poverty
alleviation programs and to the assessment of the impact of development policies, programs, and projects on
women. Finally, we discuss the role of nongovernmental organizations (NGOS) in the evaluation of developmen
programs and the areas in which they may have a comparative advantage.

Intended Audience

The book is intended for at least four groups, beginning with planners and policymakers (particularly at the
national and sectoral levels). They are the ones who decide how monitoring and evaluation should be organize
(particularly at the national level) and what kinds of studies need to be conducted. They also work closely with
international donor agencies, which frequently play a key role in study selection.

The second group consists of the project managers who will use the results of the studies to improve the
performance of the projects in their charge. Managers are also accountable to their technical ministries and to
central planning and financial agencies and are therefore required to prepare monitoring reports on the status o
their projects.

The third group comprises the monitoring and evaluation practitioners who are directly responsible for the
design, implementation, and dissemination of the studies. Practitioners vary greatly in their level of professional
training and experience. The book therefore provides an easily understood introduction to the basic principles o
evaluation, as well as information on some of the more sophisticated methodologies.

The fourth group the book addresses is composed of the institutions that provide training programs in monitorin
and evaluation.

The book is organized around the needs of these four groups.
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Scope of the Book

Part I—
Monitoring and Evaluating Social Programs: A Guide for Policymakers, Planners, and Managers

Part | provides an overview of the utility of monitoring and evaluation to managers, planners, and policymakers
concerned with project management, sectoral development, and national economic management. Chapter 1

assesses the status of monitoring and evaluation (M/E) in developing countries and identifies some of the main
weaknesses of current approaches. The M/E approach used in the book is then outlined, together with the mair
kinds of studies required at each stage of the project cycle. Next, the context in which each kind of evaluation is
conducted is described, along with the kinds of questions clients will have, the range of available research
methods, the time frame in which each kind of study normally has to be carried out, and the ways in which the
studies are typically used. As is emphasized throughout, the needs of the clients and the context are likely to ve
from one kind of study to another. Evaluators must fully understand the particular context and the concerns of
their clients. Important issues relating to the design and utilization of monitoring and evaluation in developing
countries are also discussed, especially as they relate to social programs. Chapter 2 turns to the practical
applications of monitoring and evaluation at the project, sectoral, and national levels and provides examples of
kinds of studies that can be conducted at each stage of the project cycle and their function. The chapter covers
evaluation methodologies that have proved useful in industrial countries, such as those that deal with prospecti
evaluation and meta—evaluation, and notes the benefits of modeling in the design and interpretation of M/E
studies. The "PRISM" system employed by the U.S. Agency for International Development illustrates how a set
of indicators can be used to develop and monitor medium—term strategic management objectives. Methods for
evaluating the different impacts of development policies and programs on women and men are also discussed,
together with the principles of gender analysis.

Chapter 3 explains how modeling can be applied to project evaluation. It points out that development programs
are social experiments and that the factors affecting their outcomes are best understood with the aid of models
describing the intended project implementation and operational processes. The lessons learned will help improy
the selection and design of future projects. The modeling procedures appropriate for social programs include
logical framework analysis, quasi—experimental designs, systems analysis, causal networks, process modeling,
and path analysis. Structured learning, a comparatively new approach, is also discussed. It employs models to
systematically distill the lessons from the experience of ongoing programs as well as from broader policies. This
approach has also been used to build experiments into project design that can test and evaluate alternative

delivery systems. In the examples discussed, models were used to evaluate the impacts of primary education o
girls and of structural adjustment on the poor and to assess housing and urban sector policies.

Part 11—
Design and Implementation of Monitoring and Evaluation: A Guide for Practitioners

The five chapters in Part Il focus on the design, implementation, and application of the six most commonly usec
kinds of monitoring and evaluation studies. Chapter 4 describes the components of a system for monitoring
project implementation. These include monitoring physical and financial inputs and outputs, diagnostic studies ¢
problems that have arisen during project implementation, project completion reports, cost—effectiveness analysi
and the evaluation of project efficiency. Cost-effectiveness analysis is widely used in evaluating social program
to compare the costs of alternative methods of delivering services. By way of example, we show how
cost—effectiveness analysis can be used (o coirtipare the effectiveness of different methods of expanding primar
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education in El Salvador. We also discuss the particular problems that can arise in monitoring social programs,
particularly in quantifying the outputs and benefits of social programs and in assessing the quality of inputs and
outputs. Here, it is vital to consider the perspectives of different stakeholders, as well as the implementation
processes and the expected outputs. As the chapter points out, beneficiary assessment is one method that has
proved particularly useful in evaluating social programs.

Chapter 5 presents an in—depth discussion of diagnostic studies, which can play a vital role in providing
management with rapid feedback concerning problems or other information required to modify ongoing project
components or to design new ones. As is also explained, diagnostic studies can be used to evaluate the efficac
community organizations and may be of assistance in project identification and design. Chapter 6 describes the
studies conducted during the planning or operational phases of a project in order to assess the project's potenti
sustainability—in other words, its capacity to continue delivering services and benefits to the intended populatio
groups. Factors affecting sustainability that must be assessed include project design, implementation methods,
organizational decisions, along with external factors such as the economic and political environment in which th
project operates and the cultural characteristics

of the affected populations. This subject has recently become a major concern of both governments and donors
The chapter describes a scale consisting of 20 indicators that can be used to develop a simple numerical index
sustainability based on four main factors: continued delivery of services and benefits, maintenance of physical
infrastructure, long—term institutional capacity of the principal agencies involved in the project, and the support
key stakeholders. These methods of assessing sustainability are then applied to an integrated rural developmel
project in Bangladesh.

Chapter 7 presents some rapid and cost—effective methods of assessing project impacts, especially the extent 1
which target groups are receiving the intended benefits. These methods can be used to minimize time, money,
the level of professional expertise required. There are usually tradeoffs between these factors, and the evaluati
design must specify which of the three is to be kept to a minimum. Simple and rapid methods include the use of
archival sources, automatic recording devices, case studies, community fora, cluster samples and focus groups
key informants, participant observation, physical traces, photographic surveys, and new developments in
small-sampling theory.

In recent years there has been a growing concern about what the impact of development assistance has been ¢
the long term, whether investments have achieved their intended results, and whether they have benefited the
intended target groups. Among the many particular subjects of concern are long—term environmental impacts, t
involuntary resettlement caused by the construction of power projects and irrigation schemes, the impact of
development assistance on the poor in general and on poor women in particular, and the sustainability of
development programs. Chapter 8 presents the current state of thinking on the practical utility of the convention
guasi—experimental (QE) impact evaluation designs. Conventional designs are compared with three widely use
designs that are simpler and more economical to use but that the QE literature would classify as methodologica
"less robust." These simpler designs combine various quantitative and qualitative techniques in an effort to
provide the greatest degree of methodological rigor possible in most real-life situations, where the impact must
assessed without access to baseline data collected on project beneficiaries and control groups before the proje
began.

Despite their usefulness in many operational contexts, these simpler designs at times fail to provide the essenti
information needed to assess a social program. For one thing, many of them do not include adequate
before and after measures of the situation among the groups who did not benefit from the project (such as fami

who were forced to relocate without compensation, or children who were not vaccinated or did not receive
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nutritional supplements). Consequently it is difficult to determine how these groups have been affected by the
project. Moreover, without an adequate control it is difficult to quantify the level of impacts or benefits, and henc
to estimate the economic benefits produced.

The discussion then turns to three evaluation designs that did approximate a quasi—experimental design: the Ri
Blindness Control Program in West Africa, the Rural Education Project (EDURURAL) in northeast Brazil, and
three components of the Bolivian Social Investment Fund.

Part 11—
Data Collection for Monitoring and Evaluation: A Guide for Practitioners

As in other areas of the social sciences, many evaluation researchers have a preference for either quantitative
gualitative methods of analysis because they still find it difficult to reconcile the two paradigms behind these
methods. The objective of the "positivist—-behaviorist" paradigm (often called the "quantitative" approach) is to
identify and measure relationships between observable social regularities (participation in projects or communit
activities, investment in housing, years of education, labor force participation, and the like) that can be interprett
independently of the meanings communities or individuals may attach to them. This approach emphasizes
guantitative methods. In contrast, advocates of the "subjectivist—phenomenological" or "constructivist" paradigr
(the "qualitative" approach) argue that human behavior and attitudes can be understood only within a particular
social context and through the meanings that people attach to particular situations and actions. Researchers in
group prefer qualitative methods of evaluation. Thus, a central issue in evaluation research is to what extent
gualitative and quantitative methods can be combined. We strongly recommend that a broad range of quantitati
and qualitative methods be integrated into most evaluation designs.

Chapter 9 describes sample survey methods used in quantitative analysis. It explains how questionnaires and
other survey instruments are administered; how questions can be asked; and what kinds of preparatory studies

can help analysts understand the issues being studied, identify the key concepts to be measured, and arrive at
most effective and reliable question format. Qualitative methods are then recommended to interpret the results
and to explore any inconsistencies in the findings.

Chapter 10 presents a variety of nonsurvey or qualitative methods of collecting data, including participant
observation, unobtrusive methods, direct observation, secondary data sources, photography, the use of key
informants, community fora, self-monitoring, and mapping. The complementarities between quantitative and
gualitative methods are also discussed. Chapter 11 examines the principles of sample design and their applicat
to all evaluations, rather than just to conventional quantitative survey designs. The most common methods of
sample design are described and assessed and simple guidelines are given for estimating the size of a sample
required to achieve a certain level of precision. Recent developments in small sample designs are discussed ar
are illustrated by lot quality assurance sampling.

Part IV—
Organizational and Management Issues in Program Evaluation: A Guide for Policymakers,
Planners, and Managers

Chapter 12 discusses some of the management issues surrounding monitoring and evaluation, particularly the
importance of defining program content and objectives and of identifying the principal "stakeholders" and their
information needs. This chapter considers how the monitoring and evaluation program should be organized,
where it should be located, and how it should he rmarnaged. The management of consultants and the role of
nongovernment organizations are other impaortant topics covered here. The chapter also examines national
monitoring and evaluation systems, some of the issues arising from the competing demands of the major
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stakeholders, the role of donor agencies, the effect of national systems on project-level monitoring, and some
guidelines for improving national M/E systems.

Part V—Teaching Monitoring and Evaluation: A Guide for Training Institutions

Many countries have been unable to improve their monitoring and evaluation performance because they lack
trained researchers or because their managers, planners, and policymakers do not fully understand how M/E

should be organized and used. Chapter 13 explains how to teach the subject. It reviews current approaches ani
their weaknesses. The main audiences and their training needs are then identified. The elements of an integrat
national M/E training program are presented next, with the different kinds of courses and seminars that should |
organized for policymakers, managers, and evaluation practitioners. The chapter concludes with a discussion o
some of the main teaching methods.

ACRONYMS AND ABBREVIATIONS

ADP annual development program

AVV Autorité des Aménagements des Vallées des Volta

BRAC Bangladesh Rural Advancement Committee

CIDA Canadian International Development Agency

CMEA central monitoring and evaluation agency

EOPS end of project status

EPI Expanded Programme on Immunization

ERR economic rate or return

FSDVM Fundacién Salvadorefia de Desarrollo y Vivienda Minima
(Salvadoran Low-cost Housing Foundation)

GAO General Accounting Office (U.S.)

GTZ German Technical Assistance Agency

HP health provider

HW health workers

IDA International Development Association

ILO International Labour Organization

IMED Implementation, Monitoring, and Evaluation Division
(Ministry of Planning, Bangladesh)

IRR internal economic rate of return

LQAS lot quality assurance sampling

M/E monitoring and evaluation

MEU monitoring and evaluation unit
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NGO nongovernmental organization

NORAD Norwegian Agency for International Development

NPV net present value

OECD Organisation for Economic Co—operation and
Development

OED Operations Evaluation Department (World Bank)

ORS oral rehydration salt

ORT oral rehydration therapy

PAHO Pan-American Health Organization

PCR project completion report

PEO Programme Evaluation Organization (India)

PHC primary health care

PRISM Program Performance Information System for Strategic
Management

QE quasi—experimental

QED quasi—experimental design

RAD Research and Analysis Division (Manila Housing
Authority, Philippines)

RRA rapid rural appraisal

SDA social dimensions of adjustment

SEWA Self-Employed Women's Association (India)

SIDA Swedish International Development Agency

SIF Bolivian Social Investment Fund

UNCHS United Nations Centre for Human Settlements

UNDP United Nations Development Programme

UNICEF United Nations Children's Fund

USAID United States Agency for International Development

ZOPP participatory logical framework analysis (German)
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1—
Evaluating Social Programs in Developing Countries

Developing countries and international aid agencies finance, design, and manage large numbers of diverse anc
complex development projects. In 1987 alone, the central government of India financed more than 3,000 projec
and its state governments sponsored another 6,000-7,000, while Pakistan supported some 3,800 projects unde
Federal Annual Development Plan (Ahmed and Bamberger 1989). Among the projects financed by internationa
aid groups, approximately 192 were completed under the auspices of the World Bank in 1985, according to its
project completion reports (World Bank 1987:xi), and close to 250 are completed every year under the U.S.
Agency for International Development (USAID), to judge by its evaluation reports (OECD 1986).

The Current Status of Monitoring and Evaluation in Developing Countries

The available evidence suggests that a significant proportion of these projects fail to fully achieve their objective
Of the 192 completed by the World Bank in 1985, approximately 20 percent had unsatisfactory or uncertain
outcomes (World Bank 1987:5). Success rates have been even lower for complex projects in low-income
countries in need of major social and

economic reform, notably in Africa. The success rate for such countries is often less than 50 percent (World Bal
1987:28).

These figures do not fully reflect project performance, however, because they usually refer to the project
implementation stage (in which infrastructure is constructed, equipment installed, and service delivery systems
established). Little is known about how well projects are able to sustain the delivery of services over time, and
even less about the extent to which projects are able to produce their intended impacts.

The need for such information has grown considerably in recent years, for governments and donor agencies ha
come under mounting pressure to formulate development strategies that contribute to broad goals, such as
protecting the environment, alleviating poverty, and improving the economic, social, and political participation of
women—all of which require a thorough understanding of the complex interactions between a project and its
environment. Because many governments are also finding that the constraints on their resources are increasing
they are in addition being pressed to use those resources effectively.

In view of these various problems, it has become essential for governments and donor agencies alike to learn a
much as possible from past experience that will enable them to identify the kinds of projects and delivery syster
most likely to succeed and the factors most likely to contribute to that success. As a result, more emphasis is
being placed on monitoring and evaluating (M/E) the extent to which development projects are cost—effective al
achieve their intended objectives.

Fortunately, the need for improved monitoring and evaluation systems comes at a time when the industrial natic
have made numerous advances in the theory and practice of program evaluation. In the United States and som
other industrial nations, program evaluation is emerging as a separate social science and management disciplir
Since the early 1970s it has become standard practice in the United States to monitor and evaluate most federz
and state—financed projects, and the results of these evaluations are used extensively by both supporters and
opponents of these programs (Chelimsky 1988; Rossi and Freeman 1993; Wholey 1979). The U.S. General
Accounting Office now publishes more than one program evaluation a day—many of which greatly influence
budgetary allocations and the formulation of new programs (Chelimsky 1987). The growing presence of
evaluation specialists can be seen in their pubiished works, in professional organizations such as the American
Evaluation Association (which now
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has more than 2,500 members), and in the increasing number of courses on monitoring and evaluation (now
offered in at least forty—six universities in the United States).1

In the opinion of many leading evaluation practitioners, satisfactory solutions have been found to most of the
basic problems of evaluation design and analysis, at least for countries such as the United States. It is possible
produce methodologically sound and operationally useful evaluations for a broad range of development prograr
Rossi and Wright (1984:332), in a review of the status of evaluation research, concluded:

The evaluation research field is beginning to reach a high level of intellectual accomplishment, that is, just as th
best evaluation research of the prosperous decades is being published. New developments in techniques and
methodology have appeared that promise to raise the overall quality not only of evaluations but of many other
areas of social research as well. Evaluation researchers have now learned how to conduct field experiments
successfully and how to analyze the resulting complicated data sets, and they have also started to provide
solutions to some of the most serious validity problems of non—experimental research.2

Perhaps as many as 100 developing countries now perform some kind of regular monitoring and evaluation
activities. These range from comprehensive national evaluation systems in countries such as India and Malaysi
to basic monitoring of selected projects in many countries in Africa and the Middle East.3 The national systems
South Asia (see Table 1-1) have one or more central agencies responsible for the coordination and synthesis ¢
monitoring (and less frequently evaluation) data, which are regularly collected from all major development
projects (Ahmed and Bamberger 1989; Khan 1989).4 Many of these countries are also developing national M/E
computer networks to increase their capacity for data collection and analysis.

Much of the original impetus behind the move toward monitoring and evaluation in developing countries came
from international aid organizations, most of which require M/E in a large percentage of their projects. The
Organisation for Economic Co—operation and Development (OECD 1986) has estimated that an average donor
agency conducts 10 to 30 evaluations a year, while USAID and the World Bank conduct as many as 250
evaluations a year (Baum and Tolbert 1985). International agencies

Table 1-1.

Organization and Functions of Central Monitoring and Evaluation Agencies in South
Asia

(as of December 1987)

Bangladesh The Implementation, Monitoring and Evaluation Division (IMED) was
established in 1984 under the Planning Commission as the successor to an
earlier apex monitoring unit. It is responsible for the physical and financial
monitoring of all development projects and feedback to line ministries. It
focuses on implementation monitoring. Public enterprises are monitored by a
separate agency.

India The Project Monitoring Division of the Ministry of Program Implementation
(MOPI) was established in 1985 to monitor megaprojects (costing more than
200 million rupees) as well as the prime minister's nineteen—point Poverty
Eradication Program. The Management Information Division and the line
divisions of the Planning Commission monitor all centrally managed and
sponsored projects. The Programme Evaluation Organization of the Planning
Commission evaluates social programs.

Nepal The Programme Division of thie Nationai Flanning Commission monitors
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nationally important projects. The Program Budgeting and Monitoring Cell of
the Ministry of Finance is testing systems that can be used to monitor both
physical and financial progress of all major projects.

Pakistan The Projects Wing of the National Planning Commission oversees the financial
and physical progress of national projects funded by the National Development
Program and intensively monitors selected projects. Public manufacturing
enterprises are monitored through the performance evaluation system of the
Experts' Advisory Cell of the Ministry of Production. The Auditor General's
Office is developing a performance evaluation system.

Sri Lanka The Progress Control Division of the Ministry of Plan Implementation has
been responsible since 1986 for the close monitoring of about 140 major
projects and programs and for developing indicators of physical progress.
Major development programs such as the Mahaweli Irrigation Authority have
their own M/E systems.

Note: These systems continue to evolve, and since this report was prepared there have been
further changes in how M/E is organized in some of these countries.

Source: Ahmed and Bamberger (1989).

have had both a positive and a negative effect on the way M/E systems have evolved and are used in developi
countries.

A small but increasing number of developing countries are now beginning to use M/E for their own project
control, financial planning, and policy analysis (these countries include Chile, Colombia, Brazil, India and
Malaysia). The World Bank, among others, is helping selected countries develop this capacity through its
Evaluation Capability Development Program (World Bank 1991a:12).5 However, the OECD concludes that, witl
the exception of a small number of countries, "interest in evaluation generally tends to be stronger among those
allocating resources than among those using them."

When properly applied, the information produced by M/E studies can be of direct use to policymakers, planners
and managers in at least four ways. First, it can help a country improve its method of identifying and selecting
projects and programs by ensuring that these endeavors are consistent with national development objectives, tl
they will have a good chance of succeeding, and that they are using the most cost-effective strategy for achievi
the intended objectives. Second, M/E studies can determine whether t—he project is being implemented
efficiently, is responsive to the concerns of the intended beneficiaries, and will have its potential problems
detected and corrected as quickly as possible. Third, they measure whether projects and programs that are unc
way are achieving their intended economic and social objectives, as well as contributing to sectoral and nationa
development objectives. Fourth, evaluation studies can be used to assess the impact of projects on wider
developmental objectives such as protecting the environment and managing natural resources, alleviating pove
and giving women full economic, social, and political participation in all aspects of development. Examples
provided throughout the book illustrate how M/E studies are used in developing countries in different social
sectors and geographical regions.

Despite the growing emphasis on national M/E systems, the focus of M/E studies in most developing countries
continues to be narrow, the data are underutilized, and the contribution to project management and national
development planning is limited. A high proportion of M/E resources are devoted to monitoring the physical and
financial implementation of large projecis, and little atientiori is devoted to assessing the sustainability of projec
the quality of social development projects, the
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distribution of project benefits among various socioeconomic groups or geographical regions, the extent to whic
projects have achieved their intended impacts, or the effect development strategies have had on the environme
Nor have the recent developments in evaluation methodology in the United States been applied in developing
countries. Section F outlines some of the main organizational, managerial, and methodological problems affecti
the design, implementation, and use of monitoring and evaluation in developing countries.

The Current Status of Social Program Evaluation

As mentioned earlier, social programs refer here to the broad range of programs designed to improve the qualit
of life by improving the capacity of citizens to participate fully in social, economic, and political activities at the
local or national levels. Programs may focus on improving physical well-being (health, nutrition); providing
access to services (housing, water supply, local transportation); protecting vulnerable groups from some of the
adverse consequences of economic reform and structural adjustment; or providing education, literacy, and
employment and income—generating opportunities (vocational and technical training, credit, integrated rural
development, small business development). Other programs may focus directly on empowerment and equity
issues by strengthening community organizations, encouraging women to participate in development, or
alleviating poverty.

Development agencies differ in their view of the nature and objectives of social programs and in how they
compare with conventional capital investment programs. These differing perspectives determine how social
programs are evaluated.

Some donor agencies consider health and education an investment in human capital, for example, and they
appraise, design, and monitor these projects in much the same way that they handle a capital investment proje
They assume that precisely defined inputs applied by means of a particular implementation methodology will
produce predetermined outputs that will generate measurable improvements in indicators of human capital (suc
as educational attainment, labor market earnings, or morbidity and mortality). An educational project would be
appraised on the basis of its economic rate of return and would have a time—bound implementation schedule wi
precise and easily monitored implementation and finan—

cial objectives. The same approach might be used for a health project, although it would probably be appraised
using cost—effectiveness analysis rather than economic rates of return. As we discuss in Chapter 4, however, ir
only a small number of cases are clearly defined output and impact indicators identified and used for education
and health projects. Assessment tends to concentrate more on monitoring inputs, or possibly physical outputs.

A second approach adopted by many governments, United Nations (UN) agencies, bilateral organizations, and
nongovernmental organizations (NGOSs) is based on the concept that things like literacy, primary health, housin
and drinking water are basic human rights that do not require economic justification. Evaluations, if they are
conducted, tend to focus on the cost—effectiveness of the delivery systems and accessibility to the intended tare
groups. Rigorous impact evaluations are rarely conducted because program justification does not depend on a
particular economic impact.

Both of the above approaches are "supply—driven." That is to say, the government or the donor decides what
services people should receive and what their basic needs are.

A third approach—adopted by many NGOs, a number of bilateral donors, and agencies such as the United
Nations Children's Fund (UNICEF) and recently the Wor!d Bank—is based on the notion that the principal
objective of social development should be to help indigienous communities or underprivileged groups (such as
women, landless laborers, and urban sluim dweilers) develop the organizational capacity and knowledge neede
identify and satisfy their own needs.
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The goals of many social development projects and programmes involve such things as the development of
indigenous sustainable capacity, the promotion of participation, the awakening of consciousness, and the
encouragement of self-reliant strategies. How are these to be measured? What are the purposes of evaluation:
these sorts of projects? . . . Are the evaluations of these types of projects essentially different from those of mor
conventional infrastructural projects?

Because we are dealing with development strategies that are rather different from those that emphasize
production, new techniques and new methods need to be devised. We are dealing with a changing set of
relationships between actors involved in the development process and a changing scientific and social
environment where the old orthodoxies associated with Northern liberal

scientific principles of economic development backed by objective analysis no longer hold. We are negotiating
new ways in which value can be analyzed, and new methodologies that will provide more appropriate ways of
understanding the effectiveness of interventions in the name of social development (Marsden and Oakley
1990:1-2).

Given the great diversity of social development programs and the various objectives and political and social
orientations of the organizations involved, there is no standard way of evaluating such programs—nor should ol
be sought. Some flexibility will always be desirable. A number of new precepts are evolving, and although some
have stirred up controversy, they are gaining increasing support and therefore are given close attention in this
book.

First, many authorities recognize that the major stakeholders, particularly the intended beneficiaries (as well as
groups that may suffer as a result of the project) should be actively involved in project selection, monitoring, anc
evaluation. Beneficiary assessment methodologies, long used by NGOs, are now being adopted by internatione
agencies (Salmen 1987, 1992).

Beneficiary assessment is a tool for managers who wish to improve the quality of development operations. This
an approach to information gathering which assesses the value of an activity as it is perceived by its principal
users. The approach is qualitative in that it attempts to derive understanding from shared experience as well as
observation and gives primacy to the centrality of the other person's point of view. As the Bank and others
engaged in development activities seek to do their work better, one key indicator will need to be how the ultimat
customer, or intended beneficiary, assesses the value of this work, project or policy, as it affects his or her life.
The illumination of this customer/user appreciation of developmental activity is the primary objective of
beneficiary assessment.” (Salmen 1992:1)

Until recently, beneficiary assessment focused mainly on the intended low-income project beneficiaries, but no
its methods are also being used to better understand the perspectives of other stakeholder groups such as othe
government agencies and private service providers. Environmental impact assessment is probably the area in
which the opinions of all major stakeholders are most systematically canvassed.

Second, social impact assessment techniques (also called social analysis or social soundness analysis) are bel
more widely used before projects begin or during implementation to assess how different social and economic
groups are likely to be affected by the project or program (Asian Development Bank 1991; Ingersol 1990). One
the areas in which the use of social impact assessment has expanded is gender analysis (Asian Development E
1991; Maya Tech Corporation 1992; Qverhalt and others 1985). Many multilateral and bilateral agencies now
require gender analysis, and sometimes evern broader social impact analysis, either as part of their country
programming exercise or as part of their project approval process.
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Third, efforts are being made to strengthen the use of qualitative methods in the evaluation of international
development programs and to break away from conventional evaluation approaches based on precisely definec
guantitative indicators of project performance. Although significant progress has been made, the long—standing
split between the advocates of quantitative and qualitative approaches to evaluation has not been resolved.
Consequently, few evaluation studies have been able to successfully integrate both approaches, and considera
work remains to be done to encourage the practitioners of conventional quantitative evaluations to accept
gualitative methods.

Fourth, interest is growing in rapid assessment procedures (also known as Rapid Social Assessment or Rapid
Rural Appraisal), which are more cost—effective than most other methods and more responsive to the
sociocultural environment of the project (see Kumar 1993).

Fifth, there is pressure for more holistic evaluations that will make it possible to understand the complex
interaction between a project and the social, cultural, political, and economic environment in which it evolves
(Marsden and Oakley 1990).

Although significant progress is being made in all these areas, the evaluation of social programs has not yet be
fully integrated into the M/E systems being developed for other public programs in most developing countries. A
the same time, NGOs are playing an increasingly important role in the execution and evaluation of social
programs. While many believe that NGOs can contribute a hew evaluation perspective with greater emphasis o
holistic approaches and qualitative methods (ACVAFS 1983; Marsden and Oakley 1990), these new approache
have so far made little

impact on how governments and international agencies evaluate social programs. For these various reasons, tt
methodologies and systems for evaluating social programs have not developed to the same degree, or as
systematically, as the so—called conventional evaluation methods.

A Monitoring and Evaluation Framework for Developing Countries

This section presents a framework for describing various methods of monitoring and evaluation in developing
countries. The definitions employed are consistent with most of the main publications in this field, and we have
indicated the few areas in which we differ from these sources, or the sources disagree among themselves. In s
cases, the diverging opinion is presented in the endnotes. The main sources used in this comparison are Casle
and Kumar (1987), the United Nations ACC Task Force on Rural Development (1984), Rossi and Freeman
(1993), and OECD (1986).

Monitoring is an internal activity of program management, the purpose of which is to determine whether
programs have been implemented as planned—in other words, whether resources are being mobilized as plant
and services or products are being delivered on schedule. We refer to the former as input monitoring and to the
latter as output monitoring. In more formal terms, monitoring is

a continuous internal management activity whose purpose is to ensure that the program achieves its defined
objectives within a prescribed time—frame and budget. Monitoring involves the provision of regular feedback on
the progress of program implementation, and the problems faced during implementation. Monitoring consists of
operational and administrative activities that track resource acquisition and allocation, production or the delivery
of services, and cost records.6

In contrast, evaluation may be conducted within thie project implementation agency or by an outside organizatio
It can be used to assess and improve the periormance ¢f an ongoing program or to estimate the impacts and
evaluate the performance of completed projects or programs (these activities are known as impact evaluation a
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efficiency evaluation). To assess the appropriateness of design and implementation methods, data are normally
collected while the project is going on (by means of diagnostic

studies or process evaluation ). Diagnostic studies often follow an input or output monitoring study that has
identified an actual or potential problem. For example, management may request a diagnostic study when a
monitoring report has shown an unexpectedly small number of families applying for permission to purchase
housing units, a lower proportion of girls than boys attending a hew primary school, or low loan repayment rates
The results of a program are measured by the extent to which it achieves its objectives, the other impacts it
produces, the costs per program benefit or per program product, and the problems responsible for either the po
guality of program implementation or the failure to achieve program objectives. We therefore define evaluation :

an internal or external management activity to assess the appropriateness of a program's design and
implementation methods in achieving both specified objectives and more general development objectives; and
assess a program's results, both intended and unintended and to assess the factors affecting the level and
distribution of benefits produced.7

One important question concerns the relationship between monitoring and evaluation. Although it is customary
refer to the two together (as in the term "M/E"), many aid agencies and project implementing agencies treat the
as distinct activities conducted by separate agencies and having separate objectives. Casley and Kumar (1987:
support this separation: "Are monitoring and evaluation such distinctly different functions, serving distinctly
different users, that they should be considered independently of each other? The answer to this question, in the
light of the definitions given here, is yes. Hence we disapprove of the use of the universal acronym 'M&E' as it
can imply that we are dealing with a single function." When the two functions are kept separate, there seems to
substantial support for monitoring project implementation but limited support for evaluation. Evaluation is given
much lower priority because it is seen as an activity that would be nice to support if time and resources
permitted—which, unfortunately, is seldom the case. As a result, little effort is made either to evaluate the exter
to which projects have achieved their objectives, or to use the experience from completed projects to improve tt
selection and design of future ones.

In contrast, most of the U.S. evaluation literature assumes monitoring and evaluation to be closely related, and
frequently the term "program evaluation" is taken to mean both monitoring and evaluation, as in the

work of Hatry, Winnie, and Fisk (1981:4): "Program evaluation is the systematic examination of a specific
government program to provide information on the full range of the program's short- and long-term effects.
While a program evaluation may include consideration of workload measures, operating procedures, or staffing
its chief focus is on measuring the program's impact." This is also the view of Morris and Fitz—Gibbon (1978),
Rossi and Freeman (1993), and Wholey (1979). In the United States, organizations such as the General
Accounting Office (Chelimsky 1987, 1988) have encouraged the close integration of monitoring and evaluation
by creating banks of both monitoring and evaluation data for assessing the potential impacts of proposed new
programs (prospective evaluation).

In their studies of developing countries, Freeman, Rossi, and Wright (1979) use the term "project monitoring an
evaluation" to stress the close ties between monitoring and evaluation; and Middleton, Terry, and Bloch (1989:2
call for integrated monitoring and evaluation systems with "a central capacity with strong vertical links to
intermediate administrative units and schools." The United Nations ACC Task Force (1984) also favors an
integrated system, as reflected in its constant use cf the acrecnym "M&E."

Likewise, we believe that monitoring and evaluation siculd be considered complementary parts of an integrate
system. Evaluation is concerned as much with the lessons of project implementation as it is with the degree to
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which intended impacts have been achieved. Consequently, evaluation should take place either continuously ol
periodically from the time the project is formulated right through implementation and the operational phase. Alsc
monitoring information should constantly be fed into the national M/E system to build up a national data bank
that can be used to improve the selection and design of future projects. Therefore the acronym M/E is used
throughout this book, except when it is necessary to refer specifically to monitoring or evaluation.

We are aware, of course, that resource constraints force many countries to concentrate on project monitoring a
prohibit systematic evaluation. But there are also many countries in which the potential contributions of
evaluation are poorly understood, and their neglect of this activity is not due simply to a resource constraint. As
this volume points out, however, simple and economical methods are now available for estimating project
impacts, and many of these methods can be used in countries with limited research expertise and financial
resources.

Monitoring and Evaluation at the Project Level

Monitoring and evaluation studies can be conducted at the project, sectoral, or national levels. This section
discusses the uses of M/E at the project level. Applications at the sectoral and national levels are discussed in
Chapters 2, 4, 6, 8, and 12.

Baum and Tolbert (1985:333) have defined a project as "a discrete package of investments, policies, and
institutional and other actions designed to achieve a specific development objective (or set of objectives) within
designated period." Although this definition is satisfactory for capital investment and economic development
projects, it is less adequate for many kinds of social projects and programs. For social programs, the objectives
may be partly defined by beneficiaries as the program evolves, and much greater flexibility may be required,
depending on the period in which the project or program is to be implemented.

The project concept has evolved from the activities of the international aid agencies and their concern that their
financial assistance would be used to achieve specific and monitorable objectives within a given time frame.

Projects generally progress through seven main stages (see Figure 1-1).8 M/E systems should provide the
information that project planners, implementers, and managers need at each of these stages and should help
determine whether a project has been implemented as planned, what problems need to be resolved, what expe
or unexpected impacts have occurred, and what lessons can be learned for the selection and design of future
projects (see Chapter 2).

Stage 1—
Identification and Preparation

Before specific projects are identified, governments—often in consultation with international agencies—define
their national and sectoral development strategies. Some countries prepare five—year plans, whereas others ple
over a shorter period. In many countries the longer—term strategy is then translated into annual development pl:
(ADP). These strategies and plans calculate the national and international resources required for new developn
projects, determine how much is available, and identify sectoral priorities.
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Figure 1-1.
Project Management Cycle

A preliminary assessment should be made of each of the short-listed projects to assess their potential viability
the basis of economic, financial, technical, institutional, social, poverty, environmental, and gender criteria (see
project social analysis checklist in Chapter 2, Box 2-3).

Stage 2—
Project Appraisal, Selection, and Negotiation

This stage is devoted to assessing the economic, financial, and technical feasibility of the project. Many aid
agencies conduct an economic analysis (see Chapter 2) and calculate the internal economic rate of return (IRR
determine whether the proposed project can be expected to achieve some minimum acceptable IRR on the
resources invested (Gittinger 1982:314).

Conventional appraisal methods often have to be agreatly modified when applied to social programs. Gender

analysis, social impact assessment, and envircnmental impact assessment are among the new analytical
approaches discussed in this book.

Stage 2— Project Appraisal, Selection, and Negotiation 28



Monitoring and Evaluating Social Programs in Developing Countries

Stage 3—
Project Planning and Design

Once a project has been approved, attention turns to detailed planning and design. Six kinds of activities are
performed in this stage.

First, information is collected to define the target population. Second, the condition to be resolved or alleviated |
the project is identified. Third, the project's goals and objectives are formulated. Goals are the social change to
which a project is expected to contribute. For example, a goal of the Pan American Health Organization (PAHO
was to eradicate polio from the Western Hemisphere by 1991. Objectives refer to the magnitude of an expectec
output from a project, expressed in quantitative terms. In the above example, a PAHO objective would be to
deliver three doses of polio vaccine to 80 percent of the children in Haiti within the first year of life. Fourth,
decisions are made about the duration and sequencing of each stage. Fifth, the most efficient methods of
construction and service delivery are selected. And sixth, additional information is collected for formulating the
program model that is expected to produce the desired social change in the target population.

Whether explicitly stated or not, every project includes assumptions about the ways in which the target populati
will respond to it, the relative effectiveness of different implementation methods, and the ways in which

the project is likely to affect and be affected by the social, economic, and political environment in which it
operates. In order to design and implement the monitoring and evaluation program, the evaluator must work wit
program planners and managers to develop all the above assumptions and expectations into a model of how th
project is expected to evolve; how it will be affected by the social, economic, and political environment in which
it will operate; and how the intended beneficiaries will respond to it. Modeling is discussed in Chapter 3.

For the present, we can define a model as a planned intervention based on explicit theories about how to achie
social change or reform, and why that change should be expected. A model of a social program should make
explicit how different inputs can be expected to lead to certain impacts. Therefore, a model is a testable
hypothesis about a project that can be either refuted or vindicated.

Stage 4—
Project Implementation

According to Baum and Tolbert (1985:834), "The implementation stage covers the actual development or
construction of the project, up to the point at which it becomes fully operational. It includes monitoring of all
aspects of the work or activity as it proceeds and supervision by 'oversight' agencies within the country or by
external donors."

For many projects, this means constructing a physical infrastructure (roads, irrigation systems, schools) and
acquiring plant and equipment; but for many social projects this stage may involve training, designing, and testil
experimental education programs, and developing delivery systems for health and credit programs. Project
implementation involves a number of distinct phases, activities, and decisions:

Decisions have to be made about how the project will be organized, which will be the lead agency and the proj
executing agency, what other agencies will be actively involved, and how the project will be coordinated. Anothe
important decision concerns the extent to which project beneficiaries will be involved in the planning,
implementation, and management of the project.

The financial, material, and human resources reguired for the project must be procured and mobilized. Becaus
the procurement of resources and the coritracting of technical assistance are complex tasks and may involve
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procedures that are unfamiliar to borrowers, the

procurement phase tends to be the source of many of the cost overruns and delays that arise in projects and al
affects the quality and maintenance of equipment.

Facilities and equipment must be constructed and installed.

The most effective methods of service delivery must be selected and implemented.

Physical implementation and service delivery need to be supervised and financial control established for all
aspects of project implementation.

Figure 1-2, which shows a simplified form of the project implementation model, indicates the principal
components of concern for monitoring and evaluation, namely, project inputs, implementation methods, outputs
and impacts. For the purposes of monitoring and evaluation, it is often convenient to use a simpler definition of
project implementation:

Implementation refers to the transformation of project inputs, through a set of technical and organizational
systems and procedures that produce a specified volume and quality of project outputs.

Inputs

{4/

Implementation Methods

Outputs

N

Impacts

Figure 1-2.
Simplified Model of the Project Implementation Process

Table 1-2.
The Context in Which Input—-Output Monitoring Takes Place

Questions on the minds of clients
Are financial resources being released on time? What causes delays?

Is the procurement of equipment and materials keeping to the planned timetable
and budget? What is causing the delays and cost overruns?

What problems, if any, are there in the contracting, training, and retention of
staff?
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Are there any major delays or cost overruns in the production of the main
outputs?

How do implementation delays affect the disbursement of foreign assistance?
Kinds of studies

Gantt charts.

Logical framework analysis.

Network-based systems for physical and financial monitoring.

Timing of the studies

Monthly or quarterly progress reports are prepared from the time the project starts
up to the completion of project implementation.

How the studies are used

Progress reports are discussed in management review meetings. Delays, cost
overruns, and related problems are identified and discussed.

Follow—up diagnostic studies may be requested if the reasons for the delays are
not clear.

Information is forwarded to central monitoring and financial agencies where it is
aggregated with other project reports to provide a global picture of the status of all
(or major) development projects.

Inputs are defined as financial, human, and material resources available to implement the project as planned.
Outputs are the services or products that a project delivers to a target population to produce the expected impse

Table 1-2 indicates the context in which input—output monitoring studies are normally conducted. The following
are some of the questions clients may ask: Are the financial resources being released on time? Is the procurem
of equipment and materials proceeding according to schedule? and Are there any major cost or time overruns?
Where projects have foreign financing, the Ministry of Finance will also wish to know whether implementation
delays are likely to affect loan disbursements.

The monitoring reports are discussed in management meetings, which give special attention to delays, cost
overruns, and other kinds of problems. Follow-up diagnostic studies are often requested to obtain feedback on
causes and possible solutions of the identified problems.

Table 1-3 indicates the context in which diagnostic (process evaluation) studies are normally conducted and th
kinds of questions on the minds of clients.

Table 1-3.
The Context in Which Diagnostic Studies Are Conducted

Questions on the minds of clients

How might prospective beneficiaries react to the proposed project and to its
different components?

Why are certain components of the project falling kehind schedule or suffering
cost overruns?
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Why are there large differences in loan and service charge payment rates in
different communities?

What impacts is the project having on different groups? Who benefits and who
does not? Are any groups worse off as a result of the project?

Kinds of studies

Participant observation.

Rapid surveys.

Direct observation.

Interviews with key informants.

Timing of the studies

During project identification and design.

During implementation, when problems have been identified by the
input—output monitoring reports.

Continuous panel studies conducted to provide continuous feedback on the
attitude of beneficiaries.

Ad hoc studies conducted whenever management needs a better understanding
of certain aspects of the project.

How the studies are used

During project identification, studies help identify components and services of
interest to beneficiaries, as well as communities that are likely to respond
favorably to the project.

During implementation, problems are examined and possible solutions
recommended; continuous feedback is obtained from beneficiaries and
adjustments are made in project implementation and service delivery systems;
and feedback is obtained on any groups that are being left out or negatively
affected, and the appropriate adjustments are made.

Stage 5—
Evaluation of Project Implementation and Transition to Operations

Once project implementation has been completed, most donor agencies and central government financing
agencies ask for a project completion report that will describe and evaluate each component of project
identification, appraisal, and implementation. At this point decisions may be made about how the operational
phase of the project will be managed. The involvement of many donor agencies ends with the formal closing of
their loan, once implementation is completed. The evaluation helps authorities decide how the operational phas
of the project is to be managed. Ideally, the transition to operations should have been planned at an early stage
the project cycle, but as explained in the discussion of project sustainability in Chapter 6, in many cases little
attention is given to this phase until implementation is nearing completion.

Table 1-4 shows the context in which studies are conducted to evaluate the efficiency with which outputs and
impacts are produced and the kinds of questions on the minds of clients.
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The results of the studies are used to select new projects and to determine how benefits are distributed among
various socioeconomic groups.

Stage 6—
Management of Project Operations and Ensuring Sustainability

After implementation, the project may continue as a separate activity or it may be absorbed into the general
operations of the responsible ministry or agency. If the project is to be successfully sustained (see Chapter 6),
organizational and financial arrangements must be made for managing service delivery; for ensuring that the
infrastructure, plant, and equipment will be maintained on a regular basis; and for assisting the formal and
informal agencies and organizations involved with the project. As discussed in Chapter 6, many projects are
unable to keep operating because they paid far less attention to sustainability than to implementation.

Through its continued operation, the project is intended to produce one or more impacts (or outcomes ). An
impact is defined as the expected effect (or effects) of a project on a target population. Impacts can be further
classified as short-term and long-term (depending on when they occur and how long they last); intermediate al
final (depending on the objectives of the project); and intended and unintended (depending on whether or not tr
were planned or expected).

Table 1-4.
The Context in Which Studies Are Conducted to Evaluate Project
Efficiency in the Production of Outputs and Impacts

Questions on the minds of clients
How much does it cost to produce each project output?
Are there other ways to produce the same outputs more economically?

How would the cost-effectiveness of the project be affected by a large—-scale
replication?

Does the project produce a good return on the resources invested?

Could the resources have produced a higher yield if they had been invested in a
different project?

How are project benefits distributed between different geographical and income
groups?

Kinds of studies

Cost-effectiveness studies.

Cost-benefit studies (economic analysis).
Timing of the studies

During project identification and appraisal to assess the likely costs and benefits
of alternative projects.

During the preparation of the project completion report.

When the project has been operating for several years, to reassess the economic
rate of return as an indicator of project sustainability.

How are the studies used
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To help in the selection of projects and delivery systems offering the highest
potential outputs and benefits at the lowest costs.

To assess (before the project begins) and to evaluate (after the project is
completed) the distribution of benefits.

To assess the sustainability of ongoing projects.

To improve the data base for the selection of new projects.

Table 1-5 indicates the contexts in which impact evaluation studies are conducted and the kinds of questions o
the minds of clients.

The results of the preliminary impact studies (conducted during the implementation phase) are used to assess
whether impacts are likely to be achieved and whether the intended target groups will benefit. If the prospects i
this regard look poor, corrective measures can be taken. Since most impact studies are conducted after project
operating, however, their main purpose is to help improve the selection and design of future projects.

Table 1-5.
The Context in Which Project Impact Evaluations Are Conducted

Questions on the minds of clients

Is the project producing the intended benefits?
How large are the benefits?

Who actually receives the benefits? Who does not?
What factors account for the variations in impacts?
How can impacts be increased or stabilized?

How likely is it that similar impacts would be produced in another similar
project?

Kinds of studies

Rigorous quasi—experimental designs with before and after measurements and a
carefully selected control group.

Continuous panel studies.
Rapid and economical impact assessments.

Qualitative impact assessments using participant observation and related
techniques.

Broader studies to assess environmental impacts.
Timing of the studies

Preliminary impact estimates can be made while the project is still being
implemented.

For quasi—experimental designs baseline data should be collected before
implementation begins and at least crie, and ideally several, repeat measurements
should be made once the project is operéing.
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Rapid ex—post evaluations can be conducted at any time after the project
becomes operational.

A panel of respondents can be re—interviewed periodically throughout
implementation and the early years of project operation.

How the studies are used

Preliminary impact studies are used to assess whether impacts are likely to be
achieved. Corrective measures can be taken.

Panel studies and qualitative evaluations can identify at an early stage groups
who are not benefiting or who are negatively affected by the project.

Since most impact studies are conducted after projects are operating, their main
purpose is to help improve the selection and design of future projects.

Macro studies are used to monitor environmental impacts and to take corrective
measures at the national, regional, or local levels.

Stage 7—
New Project Identification

Decisions concerning the selection and design of future projects seldom take full advantage of the M/E
information from earlier projects. Chapter 12 discusses these issues and explains how central data banks can k
created to make use of the lessons learned in earlier projects.

Problems with Current Approaches to Monitoring and Evaluation

In view of the rapid proliferation of monitoring and evaluation systems, it is not surprising that many of them
have had difficulty living up to the ambitious demands placed on them. Many project M/E systems have been
criticized for their inefficiency and limited utility. In some cases the information arrives too late, does not answer
the right questions, or is too costly to collect. In other cases the attention is narrowly focused on certain
guantitative and financial aspects of the projects, and most of the information refers only to the period of physic
implementation. These problems can be classified into four main groups, each of which is referred to frequently
throughout the book.

Organizational and Political Problems

Although the "politics of program evaluation" has been widely discussed in the United States (Palumbo 1987), t
political dimensions of evaluation have been by and large neglected in developing countries. Needless to say,
cannot expect to understand the dynamics of program evaluation without recognizing that many central
monitoring and evaluation agencies (CMEAS) exercise considerable influence over resource allocation and ove
decisions concerning the future fate of the programs they are evaluating. However, the CMEAs are frequently
perceived as a threat or as a powerful resource that needs to be controlled (Bamberger 1988a). As a result,
CMEAs are often switched from one ministry or department to another or have their powers or resources greatl
reduced. Ahmed and Bamberger (1989) found none of the CMEAs in South Asia operating in their present
location for more than three years.

Other organizational problems arise when the M/E functions are located in an inappropriate agency, when
functions are assigned to different agencies and thus are difficult to coordinate, or when coordination problems
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restrict the flow of information between the central agency and the intended users. Chapter 12 discusses in son
detail the links between where M/E is located and how it is organized, on the one hand, and the kinds of studies
produced and how they are disseminated, on the other. It is also common to find nongovernmental
organizations—many of which have extensive evaluation experience excluded from collaborating in the
evaluation of public sector programs.

Donor agencies have considerable influence on the content and organization of M/E systems. The fact that don
and borrowers often need different kinds of information can create a further set of problems.

Managerial Problems

Many M/E agencies at the project, sectoral, and national levels have failed to establish clear procedures for
identifying the main users of the information they produce, for comparing the importance of studies requested b
different national and international organizations, and for defining the kinds of information required by each
potential user. Consequently, the potential users complain that the studies do not provide the information they
require or that information is produced too late or in a form that is not easily understood. The highly centralized
nature of many CMEAs means that M/E information is used mainly by central government agencies to control
line ministries and project units and is not considered a management tool to be used by project managers. Man
managers thus see M/E as a threat, or at least an inconvenience, and they are unwilling to cooperate in data
collection or analysis. This has also created concern about the quality and reliability of the M/E information
provided by line agencies. Most of these problems are also found in the United States. Even though a broad rat
of federally and state—funded programs have mandated that such evaluations be conducted, and even though t
potential utility of evaluation is widely recognized, many program managers still seem reluctant to initiate
evaluations, for the following reasons (Carlson and Crane 1989):

Minimization of accountability. The pressure to reduce the size of government has brought a new sense of risk
Managers are aware that legislators and budget departments are seeking programs that can be cut or scaled d
Consequently, there is a fear that any kind of evaluation result could be used to justify closing the program. At tl
same time, no benefits are expected from a positive evaluation.

Lack of confidence that evaluation products will yield practical benefits exceeding their cost.
Lack of rewards associated with sponsoring evaluations.

Length of time required to begin an evaluation. In U.S. government agencies, the process of obtaining approva
to conduct an evaluation, and then to complete the procurement process for contracting consultants, is often ve
slow and cumbersome. Many managers do not feel that the evaluation results are likely to justify the effort
involved.

Length of time to produce results.

Another set of managerial problems relates to the difficulties of recruiting and retaining qualified staff for the M/
units. Often the kinds of researchers required for these units are not appropriately defined in the civil service
structure. As a result, it can be difficult to offer competitive employment conditions. Also the lack of a clearly
defined career path for evaluators can discourage qualified staff from entering this field.

Problems of Focus

CMEAs usually focus on the monitoring of project inipiementation, and few studies are conducted to determine
how programs operate, how they are sustained, or whether they are able to produce their intended impacts. Th
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although a great deal of information is collected on whether programs are implemented on time and within their
budgets, little is known about whether the massive social and economic development programs actually achiev
their intended objectives and produce the benefits or changes for which they were designed (Bamberger 1989).

One reason for this implementation bias is that in most developing countries the capital investment budget (for
construction of new roads, schools, factories, and hospitals) is usually far greater than the operations or revenu
budgets from which funds are obtained for operations and maintenance. Because most government resources
into project implementation, this is the area in which there is most demand for careful monitoring. And because
international aid agencies are mainly involved with project implementation, they, too, are more interested in
monitoring implementation. Many M/E units are thus located in agencies created to oversee project
implementation. Since many of these agencies are disbanded once implementation is completed, they cannot
manage long—-term impact evaluations.

Another constraint on the use of evaluation is the fact that most governments and implementing agencies focus
more on the assessment of inputs than on the evaluation of outputs and products. This limits the demand for
evaluations of the quality or cost—effectiveness of outputs or the estimation of impacts.

A broader problem arises from the fact that most governments and policymakers operate within a one-year or «
most two—Yyear time horizon. Most countries continue to operate on annual budget cycles, and consequently
planners and operational agencies tend to focus on short-term implementation objectives. This means that one
the most powerful applications of evaluation—namely long—term prospective studies—is rarely used. Osborne
and Gaebler (1992) point out that an important recent development in the U.S government is that some of the
more innovative local and state authorities have moved toward ten—year planning and budget cycles. This
approach, when combined with strategic planning, can generate demand for a whole new range of prospective
and retrospective evaluation studies that will help planners and managers project the future on the basis of a
systematic analysis of past and present experience.

Methodological Problems

During the 1970s a number of large—scale impact evaluations using quasi—experimental designs were financed
international aid agencies in sectors such as health, housing, and agriculture. The results of most of these
evaluations were disappointing, and nhow many government authorities and donors argue it is impossible for
rigorous impact evaluations to be cost—effective and operationally useful. Thus, the proponents of impact
evaluations are required to defend the technical feasibility of rigorous impact evaluations, while at the same tim
responding to criticisms that the results of such evaluations are too academic or arrive too late to be of any
operational use.

Some of the other methodological problems discussed in subsequent chapters include the mono—method bias t
arises from relying on a single (or small number of) data collection method(s); the preference for quantitative
methods and the tendency to ignore the many valuable qualitative methods; the preference for static comparisc
between points in time rather than analyses of processes of change; and excessive reliance on computers and
lack of concern for the constraints that computerization imposes on the kinds of data collected, or on the quality
and validity of the data.

Evaluating Social Development Programs: Further Problems and Recommended Approaches

The monitoring and evaluation of social develsipmert programs can run into still other kinds of problems of a les
general nature.
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Further Problems

First, owing to the large number of donor or nationally funded programs that must be monitored, social
development programs are often monitored using the same procedures and reporting formats employed in capi
investment and economic development projects. These monitoring systems are based on a set of easily quantif
physical and financial indicators, many of which are not entirely appropriate for social development projects,
since their outputs are not easy to identify or measure. For example, the performance of health or education
projects should in part be assessed on the basis of qualitative indicators such as the quality of teachers or heal
extension workers, the quality and utility of the textbooks or curricula, the effectiveness and representational
character of community organizations, or the quality and utility of the technical assistance provided for
entrepreneurs. It is inappropriate and misleading to monitor these programs exclusively through quantitative
indicators (as is frequently done in national monitoring systems), such as the number of patients or clients assis
or the number of people attending community meetings.

Second, many social development programs use a flexible, participatory approach in which project objectives a
defined in consultation with intended beneficiaries, and often over a period of time as the project evolves. This
makes it difficult to establish objectives at the start of the project and to define a set of criteria for evaluating the
objectives. To complicate matters further, different stakeholder groups may have different objectives (see the
discussion of stakeholder analysis in Chapters 4 and 10).

Third, it is often difficult to assess the links between project outputs and the production of desired impacts. For
example, infant mortality, school performance, or household income are affected by so many factors that it is
extremely difficult to isolate the contribution of a particular project. The contribution becomes even more difficull
to evaluate when programs have broad objectives, such as alleviating poverty or improving the social and
economic participation of women.

Recommended Approaches

Before discussing specific recommendations for social program evaluation, we note some general
recommendations concerning the organization, design, and management of evaluations. These are taken from
number of recent studies on evaluation experience in the United States and Europe. The interested reader is
referred to Wholey, Newcomer and Associates (1989); Osborne and Gaebler (1992); Rist (1990); Stokke (1991
and Barkdoll and Bell (1989). The following are some of the key lessons and recommendations derived from
these and other similar recent publications:

It is essential to involve all major stakeholders in the evaluation process from the initial stages of identifying the
need for studies and defining objectives.

Without, of course, eliminating input and process evaluation, much greater attention should be given to the
evaluation of outputs and products. It must not be forgotten that programs are funded and organized to achieve
certain objectives—and that an effective evaluation program must provide policymakers and managers with
consistent feedback on the extent to which these objectives are being achieved and on the factors that are
interfering with that endeavor.

Greater attention must be devoted to assessing the quality of programs rather than simply examining the
guantitative indicators of inputs and outputs.

Evaluators must help managers understand how evaluation can become a management tool for improving
performance. Evaluators must also maintain a much cioser relationship with managers than they normally do.

Further Problems 38



Monitoring and Evaluating Social Programs in Developing Countries

More emphasis should be put on policy evaluation. One of the greatest potential uses of evaluation data is in tt
systematic analysis of what is known about a particular problem or type of program so as to help policymakers
select the policy or program most likely to achieve the desired objectives.

Although it is important to incorporate social programs into established national M/E systems, these systems mi
be enhanced in a number of ways to reflect the special characteristics of social development programs.

The intended beneficiaries should be involved in the planning, execution, and interpretation of the M/E studies.
This means that the per-

spectives of different stakeholders should be identified and incorporated into the planning and interpretation of t
studies. The beneficiary assessment methods being developed by the World Bank are among the many examp
of how this approach can be applied.

Social analysis should be incorporated as a standard component of project appraisal. Thus an assessment of t
social and institutional soundness of a project should be evaluated in exactly the same way as its economic anc
financial soundness.

Social development projects are frequently more concerned with institution building at the community and local
level than with achieving precisely defined outcomes. Consequently, much greater attention is placed on the
evaluation of the processes of project selection, implementation, operation, and replication. Closely related to tf
is the emphasis on institutional assessment. However, these projects should also be concerned with the outcon
they hope to sustain.

Rapid appraisal methods should be developed and standardized so that they can be used as a regular part of
collection and analysis during the appraisal, monitoring, and diagnostic phases.

More flexibility must be introduced in the M/E process in recognition of the fact that the objectives of the
program will evolve as the program develops. This means that the evaluation must describe and assess the
implementation process as well as the outputs.

It will often be helpful to develop a model of the project implementation process. Such a model (described in
Chapter 3) identifies the assumptions on which the project is based, describes the intended methods of project
implementation, and identifies the assumed links between inputs, implementation, outputs, and impacts. The
intended model is then compared with actual implementation experience and the reasons for deviations, and
unexpected outcomes are examined and explained.

Nongovernmental organizations should be asked to participate in all stages of the evaluation.

It is important to establish a number of independent indicators of key outputs and impacts so as to obtain more
reliable ways of assessing and explaining project performance and outcomes. This will normally involve both
guantitative and qualitative indicators. The methodology for reconciling the different indicators is often referred
to as triangulation.

These various strategies for improving M/E are the subject of this book.
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Recommended Reading

Ahmed, Vigar, and Michael Bamberger. 1989. Monitoring and Evaluating Development Projects: The South
Asian Experience. Seminar Report Series. Washington, D.C.: World Bank, Economic Development Institute.

A description and assessment of how monitoring and evaluation is conducted in the countries of South Asia.

Casley, Dennis, and Krishna Kumar. 1987. Project Monitoring and Evaluation in Agriculture. Baltimore, Md.:
Johns Hopkins University Press.

One of the standard texts on the evaluation of international development projects.

Osborne, David, and Ted Gaebler. 1992. Reinventing Government: How the Entrepreneurial Spirit Is
Transforming the Public Sector. New York: Addison-Wesley.

Reviews innovative approaches to local and state government in the United States and shows the new roles th:
evaluation is coming to play.

Rossi, P. H., and H. E. Freeman. 1993. Evaluation: A Systematic Approach. 5th ed. Beverly Hills, Calif.: Sage.
One of the standard U.S textbooks on program evaluation.

Rossi, Peter, and James Wright. 1984. "Evaluation Research: An Assessment." Annual Review of Sociology
10:331-52.

A useful overview of the development and current status of program evaluation in the United States.

Wholey, J., K. Newcomer, and Associates. 1989. Improving Government Performance: Evaluation Strategies fo
Strengthening Public Agencies and Programs. San Francisco: Jossey—Bass.

Describes innovative methods that are being used to improve the design and utilization of evaluation in U.S.
public sector agencies.

Notes
1. See Davis (1986). Of the 46 evaluation programs identified in U.S. universities in 1984, 25 were located in

education departments, 14 in psychology, 3 in sociology, 2 in social work, 1 in medicine, and 1 in a
multidisciplinary setting.

2. Ironically, Rossi and Wright concluded that this high level of evaluation expertise was being achieved at a tir
when the evaluation field was suffering a decline, owing to budgetary cutbacks in human service and entitlemer
programs and to corresponding cutbacks in related evaluation activities.

3. Cited by the International Development Research Centre in the Evaluation Research Society Annual Meeting
Toronto (October 1985).
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4. The M/E systems have continued to evolve and there have been further changes in how M/E is organized in
several of these countries.

5. In 1991 the Operations Evaluation Department of the World Bank helped six countries (including Brazil,
Morocco, and the Philippines) and one regional development bank to strengthen their evaluation capability, anc
requests are being considered from three more countries (World Bank 1991a:12-13). In most countries the
emphasis is initially on taking over responsibility for the preparation of project completion reports, but some
countries (such as Brazil) have broader interests and the National Planning Secretariat is seeking to integrate
evaluation within the national planning framework.

6. The United Nations ACC Task Force (1984:13) defines monitoring as "the continuous or periodic review and
surveillance (overseeing) by management at every level of the hierarchy of the implementation of an activity to
ensure that input deliveries, work schedules, targeted outputs and other required actions are proceeding accorc
to plan." Casley and Kumar (1987:2) define monitoring as "a continuous assessment both of the functioning of t
project activities in the context of implementation schedules and of the use of project inputs by targeted
populations in the context of design expectations. It is an internal project activity, an essential part of day—to—de
management.”

7. The OECD (1986:65) defines evaluation as "an examination as systematic and objective as possible of an
on-going or completed project or programme, its design, implementation and results, with the aim of determinir
its efficiency, effectiveness, impact, sustainability and the relevance of its objectives. The purpose of an
evaluation is to guide decision makers." Casley and Kumar (1987:2) also point out that "evaluation is a periodic
assessment of the relevance, performance, efficiency, and impact of the project in the context of its stated
objectives. It usually involves comparisons requiring information from outside the project—in time, area or
population.”

8. The discussion of the project cycle is based on Baum and Tolbert (1985). They conclude their work with the
evaluation of project implementation, since this is the point at which donor involvement normally ends. For the
purposes of the present discussion, two extra stages have been added: management of project operations, anc
selection and design of new projects.

2—
Practical Applications of Monitoring and Evaluation at the Project, Sectoral,
and National Levels

As pointed out in Chapter 1, monitoring and evaluation can be conducted at the project, sectoral, and national
levels. At the project level, the emphasis is on monitoring project implementation (to ensure that resources are
used efficiently), assessing the quality and timeliness of the production of outputs, identifying and correcting
problems, and ensuring that benefits and services are accessible to the intended target groups. At the sectoral
level, the goals are to monitor performance across different projects and geographical regions, identify areas
requiring greater attention, assess the complementarities between different services and use the results to iden
the most effective "package" of components to include in projects, and determine whether broader sectoral
objectives have been achieved, such as envirciimerntal conservation, poverty alleviation, better health condition
and the full participation of women as econemic producers and as project beneficiaries.
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Levels at Which Monitoring and Evaluation Are Used

A number of distinct M/E activities are conducted at the national level. The Ministry of Finance normally
monitors the implementation of all foreign—

funded projects to estimate the flow of foreign loan disbursements. The Central Planning Agency or the Ministry
of Program Implementation monitors project implementation to identify possible delays or cost overruns and
prepares recommendations for the prime minister's or president's office indicating what corrective actions must
taken. The Central Planning Agency may also be required to assess the overall progress and impacts of the
national development program (the Five—Year Plan, for example) and to cooperate with line agencies in
conducting sector reviews. In recent years many heavily indebted countries have been seeking to evaluate the
social and economic impacts of the structural adjustment programs they have been forced to implement.1

Many federal systems have an evaluation office operating in each state or province, thus creating a fourth level
evaluation.

International agencies such as the World Bank and the Asian Development Bank and bilateral agencies such a
the U.S. Agency for International Development (USAID), Canadian International Development Agency (CIDA),
Norwegian Agency for Development (NORAD), and Swedish International Development Agency (SIDA), among
others, have been helping countries establish national evaluation offices having a range of functions, including 1
preparation and analysis of project completion reports, and the development of standardized monitoring and
evaluation procedures. As yet, few countries look to their central evaluation offices to conduct the kinds of polic!
analysis that are becoming increasingly important in the United States, and to a lesser extent in Europe. Howev
policy analysis and strategic planning are areas in which evaluation can make an important contribution. One st
toward this end would be to develop a systematic response to the economic and social problems resulting from
structural adjustment programs. This suggestion is discussed on pages 56-66 and in Chapter 3.

Note that nongovernmental organizations (NGOs) and academic research institutions also conduct M/E activitie
Many NGOs are particularly concerned with the social and environmental issues surrounding development, whi
usually receive little attention in government studies. NGOs and academic institutions have performed some
important evaluations of the environmental impact of development strategies (World Resources Institute 1990;
Centre for Science and Environment 1985). They have also studied the effect of development on women (Heyz
1985, 1987; Azad 1986) and on the poorest sectors of society (Bangladesh Rural Ad—

vancement Society 1983; Getubig and Ledesma 1988). These nongovernmental groups play a vital role in
evaluating and monitoring national development strategies.

The purpose of this chapter is to describe the practical applications of monitoring and evaluation at each of thes
levels and to illustrate how they can help project managers, planners, and policymakers improve the selection,
design, implementation, and sustainability of development projects, programs, and policies.

Practical Applications of Monitoring and Evaluation at the Project Level
Because international agencies provide most of their loans and grants through projects, they have helped prom
the project concept (that is, the package of investments, policies, and institutional and other actions designed tc

achieve particular development objectives within a particular time frame) in order to ensure that their financial
assistance is used to achieve specific and monitoiable objectives within a given time frame.
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M/E can provide the information project planners and managers need to determine whether a project has been
implemented as planned. It can also help them identify the problems that need to be resolved, the expected or

unexpected impacts that have occurred, and the lessons that should guide them in selecting and designing futu
projects.

Chapter | identified the seven stages through which projects evolve (see Figure 1-1). The following paragraphs
describe how M/E studies can provide the kinds of information required by project managers, planners, and
policymakers at each of these stages (summarized in Table 2-1).

Stage 1—
Project Identification and Preparation

During project preparation, alternative projects are compared and alternative implementation strategies are
evaluated. Attention is given to identifying and assessing risks and to determining the viability of the proposed
methods for reducing the risks. Stakeholders are identified and the process of consensus building begins.

An important step in project identification is to review the experience of earlier projects. When the intended
objectives of earlier projects are compared with the actual outcomes, valuable insight is gained into the kinds

Table 2-1.
Practical Applications of Monitoring and Evaluation at Each Stage of the
Project Cycle

Stage Practical Applications of M/E Studies

1. Project A "prospective evaluation" draws lessons from earlier

identification and  projects to identify the kinds of projects most and least
preparation likely to succeed. "Evaluability assessment" assesses

whether the project is likely to produce measurable results
that can be evaluated.

2. Project appraisal, Appraisal identifies projects most likely to achieve

selection, and national and sectoral objectives; and ensures that projects

negotiation are environmentally and socially sound, and that they are
likely to be sustainable.

3. Project planning Rapid "diagnostic studies" and "beneficiary assessment"
and design assess the "social soundness" of projects and anticipate
how different target groups are likely to respond.

4. Project "Input—output” studies provide regular feedback

implementation indicating whether resources are being used correctly and
whether the intended outputs are being achieved. Delays,
cost-overruns, or other problems can be rapidly
identified. "Diagnostic studies" provide rapid feedback on
the causes and possible solutions of problems that have
been identified.

5. Evaluation of "Project completion reports" assess the overall design and
project implementation ¢f the project, providing guidance on how
implementation and to improve the desigr of fuiture projects. The assessment
transition to of institutional arrangernents helps improve the
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operations operational phase of the project. "Cost-effectiveness"
studies assess the most economical ways to deliver the
intended services.

6. Management of "Sustainability assessment” studies monitor the factors

project operations  affecting the ability of the project to continue delivering
the planned services and benefits to the intended
beneficiary groups and identify and correct factors
inhibiting the project's sustainability.

7. New project "Impact” or "summative" evaluations assess how well the

identification project has achieved its intended benefits and impacts and
identify factors affecting their achievement. Conclusions
contribute to the selection and design of new projects.

of services or components that have proved most effective in achieving the specified objectives. Such
comparisons also indicate which groups have or have not benefited from previous projects, which factors have
most affected the successful implementation and operation of previous projects, and the degree to which intenc
beneficiaries have responded as anticipated in the project design.

Poverty alleviation is an area in which great efforts are being made to learn from past experience. During the pe
few years many African countries have found it necessary to introduce drastic economic adjustment programs t
correct worsening economic and social conditions. Most of these structural adjustment programs have called fo
substantial reductions in government expenditures on the social sectors as well as in public sector employment
Inevitably, these measures, however beneficial in the medium and long term, have imposed severe burdens on
poorest sectors of society. The World Bank, the African Development Bank, and the United Nations Developme
Programme (UNDP) jointly sponsored the Social Dimensions of Adjustment in Africa (SDA) Program to help
countries that were implementing structural adjustment programs develop data bases with which to monitor the
impacts of adjustment programs on the poor (see pages 56—66) and to assess the impacts of different kinds of
programs for protecting the poor (such as those devoted to nutrition, the basic social infrastructure, public work:
and credit to promote microenterprises; see World Bank 1990c). The results of these evaluations are now being
used to assist in the selection of "social action programs,” which are designed to produce a rapid impact on the
conditions of vulnerable groups affected by these social costs of adjustment.

Box 2-1 illustrates the kinds of lessons that can be learned from a review of earlier integrated rural developmer
projects in Bangladesh. For example, projects appear more likely to succeed if they have only a small number ¢
components, but it is also essential to complement credit with irrigation and other inputs that will enable farmers
to use the credit to improve their incomes.

Such reviews can indicate which projects will be most likely to achieve top—priority sectoral objectives and can

help project planners avoid making unrealistic assumptions about potential project impacts. If a national project
data base has been established (see Chapter 12), this information should be readily accessible. If the data bast
covers a large number of projects, it may be possible to conduct a prospective evaluation to assess whether pre
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Box 2-1.
Using Lessons from Earlier Integrated Rural Development Projects

The following lessons from earlier rural development projects in Bangladesh
could be useful in the selection and design of new projects:

The number of components should be limited to simplify organization and
coordination.

Agricultural credit must be coordinated with the provision of irrigation and
other inputs. Otherwise farmers will be unable to repay loans.

Integrated rural development projects require a longer implementation perjiod
and closer supervision than infrastructure projects. Managers should not be
under pressure to generate certain volumes of loans or to create certain niimbers
of cooperatives within a given time period.

High priority must be given to institutional development.

The financial support for infrastructure such as roads, markets, and buildings
should include funds for maintenance.

Tight discipline is required in the administration of loan programs.

Project appraisal procedures must place greater emphasis on social analysis and
the assessment of institutional capacity.

Considerable attention must be given to mechanisms that will ensure the
equitable distribution of project services and benefits because there is a stfong
tendency for most of the resources to be monopolized by high—-income and
politically powerful farmers.

Source: Bamberger and Cheema (1990).

jects are likely to achieve certain kinds of objectives. If no such data base exists, the review can still be conduct
by reading reports on completed projects and talking to those involved in designing and implementing them.

Another important and somewhat related approach is evaluability assessment (Wholey and Newcomer, 1989:7
This activity helps planners, policy—makers, and other stakeholders clarify program goals and estimate the
likelihood that program performance will affect these goals. In this way evaluation priorities are identified in
terms of the program's likely impacts.

Diagnostic, beneficiary assessment, or rapid rural appraisal studies can be also be used to obtain feedback fror
intended beneficiaries regarding their likely responses to different kinds of projects.

Economic analysis (cost—benefit analysis) has been defined as the study of the macroeconomic significance of
microeconomic projects (Sang 1988:30). The need for economic analysis of projects arose from the recognition
that macroeconomic instruments of monetary and fiscal policy might not achieve the desired level of investment
in an economy (Squire and Van der Tak 1975:6) and that market prices do not necessarily reflect national
development priorities. Consequently, financial soundness is no guarantee that a proposed project is using scal
resources in the way most likely to make the maximum contribution to national development objectives. For
example, a forestry project that has a high financial rate of return may still have a negative effect on the
environment, may dislocate large nunisers of peopie, or benefit only higher—income families.

An important step in this kind of analysis is to estimate shadow prices that reflect the true economic costs to
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society of the resources invested in a project and the true economic benefits of the outputs produced. For trade
goods, this is achieved by calculating "border prices," which reflect the world prices at which products could be
bought and sold. For "nontraded" goods, this is achieved by computing "conversion factors," which remove
distortions in the relative prices and convert them to border prices.

The great advantage of this approach is that different projects can be compared on the basis of their economic
contribution to the economy. Authorities can thus identify the project that will produce the highest "rate of return
on the resources invested.

Furthermore, "social weights" can be computed to indicate the distribution of project costs and benefits among
different socioeconomic groups or to assess the project's impact on consumption and investment. In practice,

however, little use has been made of social weights, and a World Bank task force recently recommended that
efforts to further refine social weights should be dropped (World Bank 1992a:18).

Donors and governments conduct economic and sectoral studies to identify areas that might qualify for support
Rapid economic analysis can then be used to screen potential projects and to assess their potential contributior
development objectives. This kind of analysis normally involves "back—-of-the—envelope" calculations. When a
short list of potential projects has been identified, a minimum internal economic rate of return (IRR, often 10 or
12 percent) can be used to eliminate economically unsound projects. Issues requiring further study are then
identified.

Currently, project analysis at this and later stages tends to emphasize economic and financial criteria and pays
limited attention to environmental and institutional issues, or to poverty, gender, or sustainability. Ideally,
policymakers and planners should use a chart such as the one presented in Box 2-2 to assess each of the pos
projects on the basis of their economic, financial, institutional, social, poverty, environmental, gender and risk
considerations. At this point, most variables would be simply rated as "high," "acceptable," and "low," although
numerical ranges might be estimated for economic and financial viability. The final indicator, "risk," summarizes
the overall assessment of how likely the project is to achieve its objectives. This and other assessments would |
discussed in the text accompanying the chart.

As this chart makes clear, economic and financial rates of return, while extremely important, are only two of at
least eight criteria that a project must satisfy. It is quite possible for a project to receive a satisfactory economic
and financial rate of return and yet be given a low rating where other criteria are concerned. Similarly, another
project might be rated high in terms of its contribution to alleviating poverty, avoiding environmental damage,
and promoting institutional development, but have a low economic rate of return.

Each of the components included in Box 2-2 must be considered and steps taken to ensure that potential probl
are eliminated and that all criteria are taken into account in the ranking.

Criteria will be established for assessing success in the case of each variable (criteria, dimension/component).
Stakeholders must be actively involved in this process.

Stage 2—
Project Appraisal

Economic analysis (Gittinger 1982; Squire and Van der Tak, 1975) or cost-benefit analysis (Thompson 1980)
may be used to assess the economic viability of projects.2 These technigues ensure the most economically
efficient use of scarce resources by identifying those projects that offer the highest economic rate of return on tt
investment. Economic analysis is also routineiy reneasted when project implementation is completed in order to
compare the original and reestimated rates of return. The results are used as one indicator of the potential
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sustainability of a project.

Box 2-2.
Components to Be Evaluated during Preliminary Assessment of Potential
Investment Projects

Component Indicator Potential Projects
Financial Acceptable range for IRR or

viability NPV

Economic Acceptable range for IRR or

viability NPV

Institutional  Qualitative rating on scale

Technical Qualitative rating on scale

Poverty Quantitative estimate of

impact percentage of beneficiaries

below poverty line or
gualitative assessment of

impacts
Environ Quantitative or qualitative
mental impact assessment
Gender Quantitative estimate of
impacts percentage of benefits going to
women or qualitative
assessment

Sustainability Sustainability checklist:
reestimate IRR or qualitative
assessment

Although seldom employed, "social weights" may be used to assess what the project contributes to developmert
objectives in the way of promoting investment or making project benefits accessible to low—-income households
(Squire and Van der Tak 1975:chap. 10).

Despite the fact that economic analysis is a valuable tool for selecting and evaluating projects, its results must |
interpreted with care, particularly in projects whose social benefits are difficult to quantify. Economic analysis he
also been criticized for having an anti—environmental bias (Tisdell

1988), in that the method of discounting future costs and benefits tends to greatly undervalue any long—term
environmental impacts.

Although economic analysis is widely used by international development agencies, and by a few
developing—country governments, a number of criticisms have been expressed concerning how the economic

analysis is implemented and interpreted.3

Cost—effectiveness analysis (Levin 1984), or the somawhat similar procedures of least—cost analysis, may also
used to select implementation methods that can deiiver the desired services or produce the intended outputs at
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lowest cost (Chapter 4).

In addition, social analysis can be used to evaluate (a) the social soundness of a project with respect to the
attitudes and likely response of intended beneficiaries; (b) the feasibility of implementing the project through
existing social organizations; and (c) the cultural, administrative, and political factors likely to support or hinder
project implementation and operation. USAID (Ingersoll 1990), the World Bank (Baum and Tolbert 1985:chap.
22; Cernea 1991), the Asian Development Bank (1991), and many other agencies have developed guidelines ft
social analysis. Even so, it still plays a smaller role in the project selection process than does conventional
economic analysis. Box 2—-3 summarizes USAID and World Bank guidelines for social analysis and illustrates
how this information can be applied in the planning and implementation of a project. For example, many project
fail because the proposed benefits are of lower priority to the target population than had been assumed or beca
the proposed implementation methods are not compatible with the values and social organization of the
communities.

With the growing concern about the impacts of development lending on the poor, these issues are now receivin
greater attention during the project appraisal stage. Although poverty impacts can be assessed through various
kinds of social analysis, particularly beneficiary assessment, a number of specific approaches are also being
developed. To some extent, poverty concerns can be incorporated into conventional project analysis through th
use of social weights to assess the distribution of benefits and costs between different income groups. The
problem here, however, is that there are few reliable data on how benefits are likely to be distributed. Efforts are
now under way, particularly in Africa, to develop data bases and monitoring systems that will provide feedback
indicate how completed and ongoing projects are affecting the poor. Public expenditure reviews are

Box 2-3.
USAID and World Bank Guidelines for the Social Analysis of Projects

USAID guidelines

The project must be compatible with the way of life of the people, and way
should be found to improve the mutual fit.

172}

Project results should be capable of extending beyond the initial intended
beneficiaries.

The project should have the potential to alleviate poverty and to increase gocial
equity.

World Bank guidelines

The sociocultural and demographic characteristics of the affected populations
must be taken into account.

Greater emphasis should be placed on the social organization of productiv
activities.

[97]

The project must be culturally acceptable.

The social strategy of the project (commitment and participation, diffusion and
sustainability, long—term effects) must also be considered.

Attention must be given to special or sensitive project populations (tribal
minorities, involuntary resettlement).

Source: Ingersoll (1990).
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another valuable source of information on the impacts of different investment and expenditure strategies on
different target groups (World Bank 1991b).

In recent years there has also been more interest in the potential impacts of development strategies on women.
Many international organizations such as USAID, the Asian Development Bank, and the World Bank are now
using gender analysis in formulating their country strategies. Because of the growing need to assess the potent
environmental impacts of projects, many international agencies and national governments have also begun
introducing methods of environmental impact assessment in the project appraisal stage. In addition, more
emphasis is being placed on assessing project sustainability (Bamberger and Cheema 1990; Honadle and Van
1985; Winpenny 1991; World Bank 1989b).

The concerns of social analysis are closely linked to the belief that the target population of a project should be
fully involved in all stages of its planning and implementation (Cernea 1991; Honadle and VanSant 1985; Salme
1987). Consequently, increasing attention is being given to beneficiary assessment, stakeholder analysis, and
community participation, all of which are referred to throughout this book.

Stage 3—
Project Planning and Design

Information from previous projects can be used to select socially acceptable and operationally practical
implementation methods, to avoid inappropriate assumptions about the needs or forms of cooperation of the tai
population, to choose appropriate implementing agencies, and to involve the intended beneficiaries. Planners ¢
save considerable time and resources and can improve the effectiveness of project implementation and operati
by taking advantage of the experience gained in earlier projects.

Rapid diagnostic studies and rapid appraisals and other forms of social analysis (see Chapter 5) can be used tc
assess the social soundness of the project by the likely reaction of intended beneficiaries, the capacity of
community organizations to participate in the project, and any social conflicts or problems that may have an effe
on implementation or operation.

Stage 4—
Project Implementation

Once a project is approved, the required financial, material, and human resources (inputs) are authorized and tl
outputs to be produced with these resources and the time frame are specified. At the completion of the project,
executing agency may be legally required to show that all resources have been used in the proper way. Most
governments and donor agencies also have an agency (auditor general, a central Audit Bureau, or General
Accounting Office) conduct an independent assessment of how the resources were used.

Governments and donors usually require periodic (monthly or quarterly) input—output monitoring reports on the
status of resource utilization and the production of outputs (Chapter 4). Many countries also ask a central
monitoring and evaluation agency to prepare periodic reports for the cabinet or the prime minister indicating the
status of all major projects (Chapter 12).

It is important to monitor output since the disbursement of foreign loans or the release of funds from the Treasu
is normally contingent on the completion of certain components of the project. Consequently, the concerned line
ministry and the Ministry of Finance botih wish (e ensure that implementation proceeds according to the
preestablished schedule.
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In some cases, input—output monitoring is used in the budgetary process to determine which projects should be
cut (where implementation has fallen so far behind schedule that the project may never be completed) or to
identify sectors in which new investments would not be justified until the backlog of ongoing projects is reduced

Process evaluations or diagnostic studies (see Chapter 5) help uncover implementation and operational problel
and identify other factors exogenous to the program that could have a bearing on project implementation or its
impacts. Process evaluation can also provide an early indication of whether the intended impacts are being
produced and can track the trends of these impacts while the project is still under way. This enables managers
determine whether an impact is occurring as expected and whether it is benefiting all sectors of the intended
beneficiary population.

Consider the example of urban planners who expect the purity of local groundwater to increase to a certain
standard over a twelve—month period following the installation of a new sanitation system and water treatment
facility. Planners could chart the trend in improvement by measuring water purity at various intervals during that
period and could thereby detect whether changes in water purification are occurring at the prescribed intervals.

Diagnostic studies are often conducted when managers detect programmatic problems—for example, when
milestones are not reached, when negative feedback is obtained from beneficiaries, or when loan repayment ra
are poor. The main purpose of diagnostic studies is to identify the underlying causes of the problem and to
propose solutions. Diagnostic studies can also be conducted on a regular basis to help managers control qualit
better understand the social, cultural, political, and economic factors affecting the way a project is being
implemented and how different groups are responding to it. Box 2—4 shows how a diagnostic study was used in
Salvador to help the managers of a low—cost housing program understand why so few families participated in a
new project in one of the interior cities when the level of demand had been much higher for earlier projects in
other cities.

Box 2-4.
Diagnosing the Reasons for the Low Level of Demand for a Low—Cost
Housing Project in El Salvador

[
t

A monitoring study conducted by the El Salvador Foundation for Low—Cos
Housing (FSDVM) estimated that less than 5 percent of households currer
living in low—quality housing in the city of Usulutan were participating in the
project. A rapid diagnostic study by the monitoring unit found that the folloy
factors were responsible for the low demand:

y

A

ving

Only 60 percent of the target population had heard about the project. The
who were aware of the project were at a somewhat higher economic level
therefore were more likely to own a radio or visit the cinema, two of the me
used to advertise the project.

people
and
dia

Only 18 percent of the families living in squatter areas and 40 percent of t
living in rented tenements were interested in the project once the price, siz
unit, and service level had been explained. Cheap, centrally located land W
readily available, water could be obtained from shallow wells, and pit latrin

hose
e of
as
0S

provided adequate sanitation. For the price of purchasing an FSDVM houg
piped water and sanitation on a 75-square—meter plot, a family could purc
200-square—meter plot, construct a hcuse of equal size and guality, dig a
and construct a pit latrine.

e with
hase a
well,
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About 43 percent of the households that initially expressed interest in the project
did not apply because of their low income.

About 25 percent of the families selected for the project dropped out becalse
they found it difficult to participate in the mutual-help construction required by
FSDVM. Most of these families worked on weekends and either could not pbtain
leave from their employer or were self-employed and obtained a substantial part
of their income during the weekends.

Note: All these factors were taken into consideration in the redesign of the
second phase of the project.

Source: Bamberger, Gonzalez—-Polio, and Sae—Hau (1982).

Stage 5—
Evaluation of Project Implementation and Transition to Operations

Most agencies call for a project completion report (PCR) at the end of the implementation phase (see Chapter <
The PCR describes and assesses each stage of project identification, appraisal, and implementation; identifies
main problems and issues that arose; and provides guidelines and recommendations for future projects.

Cost—effectiveness analysis (Chapter 4) compares projects according to the costs of producing a unit of output
service. Such analyses are particularly

useful for evaluating the results of a pilot project and deciding which, if any, of the delivery systems could be
replicated in a cost—effective way on a larger scale (see Box 2-5).

As mentioned earlier, cost-benefit analysis is used during project appraisal to ensure that a satisfactory interna
economic rate of return will be obtained on the resources invested. The IRR is often reestimated at the time of

project completion to determine whether the project is still economically viable. If the IRR has fallen, managers,
planners, and policymakers will want to find out why (was it due to changes in the costs of production, reduced
prices at which outputs can be sold, changes in the terms of trade, and so on) so that they can decide whether
project should be canceled, modified, or put into operation as originally planned.

It is also useful to compare the IRR at the time of project appraisal with the IRR at the completion of the
implementation phase for all projects in a particular sector or country. This can help planners and policymakers
identify any general trends or problems affecting all projects and thus make more realistic estimates .of the likel
rates of return from future projects.

A vital step during the transition to a project's operational phase, is to assess its capacity to sustain its operatior
and to continue delivering

Box 2-5.
Using Cost-Effectiveness Analysis to Assess Whether Pilot Projects Could
Be Replicated on a Larger Scale

A cost-effectiveness analysis was used in El Salvador (Carnoy 1975) to compare
educational reform and teacher retraining with educational television as a means

of providing education for a significant proportion of the population of primalry
school age.
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A number of traditional public housing schemes were compared with self-help

housing projects to identify the most cost—effective way of providing housing for
low-income families in El Salvador (Bamberger, Gonzalez—Polio, and SaetHau
1982).

Beginning on an experimental basis, the Bangladesh Rural Advancement
Committee (BRAC) set up informal rural education programs designed to
increase enrolment and reduce dropout rates, with a view to developing mqdels
that the Ministry of Education would be able to replicate on a large scale. Given
the huge rural population of school age and the limited educational budget,|it was
essential to compare the cost—effectiveness of these models with that of
conventional educational programs.

services and benefits over its intended economic life. Consequently, researchers are giving more attention to
sustainability assessment methodologies (see Chapter 6 for a general discussion of sustainability assessment
techniques and Chapter 5 for some of the diagnostic techniques for assessing institutional capacity). Such
methodologies take into account a broad range of factors—including institutional development, beneficiary
participation, provision for recurrent cost financing, adequacy of maintenance procedures, and accessibility of
services to the intended target groups—which together affect the sustainability of a project.

Impact evaluation studies can also be used at the completion of project implementation to assess the initial
evidence on the capacity of a project to produce its intended impacts, but they are more commonly used when 1
project has been operating for several years and are therefore discussed in the next section.

Stage 6—
Management of Project Operations and Ensuring Sustainability

In recent years it has been found that the effective operating life of many projects is much shorter than expecte
and consequently many projects are able to deliver only a small fraction of their intended benefits and services.
International agencies, and perhaps to a lesser extent governments, are therefore beginning to assess the
long—term sustainability of projects once they have been operating for several years (Bamberger and Cheema
1990; Honadle and VanSant 1985; World Bank 1985). Sustainability is affected by many financial, economic,
technical, organizational, social, and political factors, and rapid detection of those factors enables managers an
policymakers to correct problems early on and hence to increase the effective life of a project (Box 2-6).

Impact evaluation, which is sometimes referred to as summative evaluation, is usually conducted after a project
has been operating for some time, although it is possible to evaluate probable impacts as they begin to occur. t
the evaluator determines whether a project's objectives have been reached, and if not, the reasons for the failul
This activity consists not only of establishing whether expected changes occurred in the target population, but a
whether the changes can be attributed to the presence of the project rather than to extraneous factors.

Such factors may be other projects or external events that are having an influence on the variables being studie
For example, the evaluation of
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Box 2-6.
The Utility of Sustainability Assessment Studies

Sustainability assessment can improve project performance in the following
ways:

Maintenance problems can be detected and corrected before they become more
serious and more expensive to resolve.

Factors causing beneficiaries to withdraw their support for a project can bg
detected and corrected so that participants will be more willing to cooperate in
project maintenance and to pay service charges.

Factors affecting the capacity of organizations to manage the project or problems
of interagency coordination can be identified and resolved.

Groups that are not benefiting from the project can be identified and measures
taken to ensure their participation.

impacts in a housing project could be affected by maternal and child health programs organized by the Ministry
Health and voluntary organizations, by an increase in housing starts in the private sector (which would be
generating employment but also raising rents), and by an upcoming political campaign that resulted in the
provision of a number of new community services and facilities.

A carefully planned and executed impact study will indicate what effects can realistically be .expected from
different kinds of projects and the conditions under which they are most likely and least likely to be observed (s¢
Box 2-7). This information can improve the cost—effectiveness of future investments and prevent communities
from wasting resources on kinds of projects that are likely to produce less impact than would have been assum
without the impact study.

Stage 7—
Selection and Design of New Projects

As already mentioned, new projects can benefit greatly from the lessons learned during the design and
implementation of earlier projects. It is therefore important to coordinate the work of the project monitoring unit,
which is responsible for collecting information on a particular project, and that of the sectoral and national
monitoring agencies, which can incorporate this information into a national data base that will be easily accessil
when new projects are being selected and planned (see Chapter 12). Unfor—

Box 2-7.
The Practical Benefits of Impact Evaluation

A carefully planned and executed impact evaluation can produce the following
benefits:

Will provide a precise assessment of the nature and extent of the impacts that can
be expected and hence can help planners identify the projects likely to produce
the best return on the resources invested.

Can show whether the observed changes were not due to the project (but fo
external factors) and can thus avoid investment in projects not likely to produce
desired benefits.

Can assess the factors contributing to project impact and can thus help planners
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improve project design.

Will identify those groups that tend to benefit least from certain kinds of projects
and thus propose the special measures needed to encourage these groupsg to
participate.

Can estimate the time period over which the impacts are likely to occur and thus
increase the precision of project analysis procedures.

tunately, a number of factors may prevent planners from using such information in designing new projects. First
new projects are often approved before the earlier projects have been fully evaluated. Second, staff changes (a
government and donor levels) disrupt continuity with the result that earlier information is less accessible to the
new staff. Third, monitoring is often considered the donor's task, and the value of the information for planning
future projects is overlooked.

Using Monitoring and Evaluation at the Sectoral Level

A sectoral analysis brings together information on the experience of all projects in a particular sector. Because
projects are frequently funded by different agencies, or are carried out by different state or provincial authorities
no one is likely to have a clear view of all the project experiences and programs in a particular sector. A sectors
review and synthesis can help policymakers and planners understand the successes and failures in a sector an
factors affecting project outcomes and potential areas for new investments.

Except in the case of government or private agencies working in a limited geographical area (such as a small
voluntary organization in only one

community or a local government with only one rural water supply project), policymakers expect a project to
contribute to broad sectoral objectives as well as to improve the conditions of the people or households
immediately affected. Thus a low-cost housing project is usually part of a general strategy to provide affordable
housing for the low—income urban families in a city, region, or nation. Similarly, an innovative primary education
project, primary health care project, or small business credit program will also be expected to develop and test
service delivery systems that, if found to be successful and cost-effective, may be replicated on a larger scale.

Consequently, an important function of project evaluation is to assess the potential replicability of projects on a
larger scale. Box 2-8 illustrates some of the replicability questions a sectoral evaluation might address.

International agencies have made a substantial contribution in this field by preparing surveys of sectoral issues
the international and national level. The U.S. Agency for International Development regularly produces impact
evaluation studies, program evaluation reports, and sector discussion papers. Examples in the agricultural sect
include Central America: Small Farmer Cropping Systems (USAID 1980a); Agricultural Credit in the Dominican
Republic (USAID 1985a); A Synthesis of USAID Experience: Small Farmer Credit 1973-85 (USAID 1985b);
and Philippines Small-Scale Irrigation (USAID 1980b).

The Operations Evaluation Department (OED) of the World Bank, in its Annual Review of Project Performance,
summarizes the overall experience
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Box 2-8.
Questions Relating to Project Replicability in Sector Evaluation

Which of the alternative methods of service delivery are the most cost—effective?

How would cost-effectiveness be affected by the implementation of the project
on a larger scale?

Which conditions cause the different methods of service delivery to be most
effective and least effective? What are the implications for replicating the project
on a large scale?

Which groups are most and least likely to benefit from the project if it is
replicated on a larger scale?

of project implementation by region and sector and identifies the main lessons learned in each sector. For
example, the Twelfth Annual Review (World Bank 1987:46-50) found that project performance in the
agricultural sector was affected by the following factors (among others): political problems, adverse pricing
policies, too complex a design, weak interagency coordination, insufficient preparation time and lack of
knowledge of local conditions, and increases in the scale of the project.

In addition, the OED has begun producing international sectoral reviews, the first of which were Rural
Development: World Bank Experience 1965-86 (World Bank 1988); The Sustainability of Investments Projects
Education (World Bank 1991c); Forestry: The World Bank Experience (World Bank 1991d); and Population and
the World Bank: Implications from 8 Case Studies (World Bank 1992b).

Governments can compile national sectoral reviews at little cost, although the ease of preparation will depend o
the accessibility of monitoring and evaluation information from completed and ongoing projects. The Programm
Evaluation Organization (PEQ) of India's Planning Commission has produced a number of such reviews, some
which have covered integrated rural development projects (IRD; see Box 2-9). The PEO drew its information
from the concurrent evaluation studies conducted periodically on the major IRD projects. National sectoral
reviews normally include the following tasks: a review and synthesis of existing studies and reports; interviews
with central planning agencies, line ministries, and executing agencies; interviews with and possibly sample
surveys of project beneficiaries; the preparation of a synthesis paper; and often a national workshop organized
review the final report.

Line ministries and sectoral agencies also need to monitor programs that are under way to assess their overall
performance and to obtain rapid feedback on any significant differences among projects so as to learn from tho
that are performing well how to identify and correct problems arising in others. Such monitoring studies can alsc
be used to identify any sectors of the target population that have more limited access to project services or who
members are not receiving the intended benefits. The concurrent evaluations of integrated rural development
programs in India, for example, collect information regularly on the progress being made in introducing basic
social services and on the accessibility of these services to populations in various areas.
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Box 2-9.
Using Sectoral Analysis to Monitor the Poverty Impact of a National
Integrated Rural Development Program: Concurrent Evaluation in India

In order to assess the impact of credit and supporting services for the rural |poor,
the Department of Rural Development of the Indian Ministry of Agriculture
commissions approximately 1,440 household interviews per month in 36 districts
in different parts of the country. Among the findings of the studies are the
following:

Sixty—five percent of the households receiving credit increased their incomes by
at least 50 percent, but 22 percent of households felt no effect on income.

Sixty percent of beneficiaries were able to raise their incomes above the ppverty
line.

Eighty—one percent found the loan sufficient to accumulate assets, and 72
percent of the households still had the assets intact at the time of the study|

Loan repayment was good in comparison with other programs, with 73 percent
of the borrowers having no, or very low, arrears.

The surveys identified these areas of concern:

Eight percent of loans were given to ineligible borrowers.

Only 25 percent received working capital although 65 percent required it.

Only 25 percent obtained insurance although 70 percent required it.

Program benefits were significantly lower than expected because few areas had
supporting infrastructure.

Source: India, Department of Rural Development (1985).

A sectoral review may compare all the projects implemented in a particular sector to determine what kinds of
benefits and impacts have been achieved, which areas have made less progress, and what factors are respons
Such reviews frequently focus on integrated rural development at the national level (India, Department of Rural
Development 1990) and the international level (Honadle and VanSant 1985; Jha 1987; World Bank 1988), or or
irrigation programs, primary health care (Satia 1993), primary education, and low—cost housing (Cheema 1986)
among others.

Sectoral analysis may also be used to determine what different kinds of programs have contributed to broad
development objectives such as alleviating poverty, strengthening the economic participation of women, and

protecting the environment. Many studies of integrated rural development programs have shown, for example,
that most of their services do not reach the poorest families but benefit mainly farmers with medium or large
farms (Jha 1987). Other studies have shown that irrigation schemes and other forms of agricultural modernizati
may have negative effects on women by taking away many of their traditional forms of land use rights or acces:
to the income from the sale of certain kinds of agricultural outputs (Heyzer 1987). Similarly, it has been argued
that projects in a particular sector can have negative long—term environmental impacts (Centre for Science and
Environment 1985).
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Using Monitoring and Evaluation at the National Level

The Main Agencies Involved

At the national level, at least six kinds of agencies (central banks, planning, program implementation, finance,
audit bureau, and line ministries) normally generate and use monitoring and evaluation data. They are linked to
multitude of regional, local, and project-level organizations. A national monitoring and evaluation system usuall
has most of the components listed below.

a. A central agency is usually responsible for defining and coordinating the national monitoring and evaluation
strategy. This entity is normally the Ministry of Planning. Central planning agencies have the task of preparing
long—-term national development plans and consequently are interested in studies that assess the overall
performance of the economy and the achievement of national development objectives. In some countries the
Ministry of Planning may also have to design and supervise the national monitoring and evaluation system,
whereas in others it may be more concerned with evaluating project impacts.

b. A central agency is also responsible for implementing and coordinating the monitoring of development
projects. This organization may be the Ministry of Planning, the Ministry of Plan or Program Implementation, or,
less commonly, the Ministry of Finance. Many countries have established a special project implementation
ministry or agency devoted to increasing the efficiency of project implementation. This agency is responsible fol
monitoring all major national investment projects and may also monitor programs initiated by the president or
prime minister (in India, for example,

the Ministry of Program Implementation was responsible for monitoring the prime minister's 20—Point Program,
which included high—priority programs such as Rural Poverty Alleviation, Rainfed Agriculture, Better Use of
Irrigation, and the Two—Child Norm).

c. A central agency should be responsible for implementing and coordinating the evaluation of development
projects and programs. This is normally the Ministry of Planning.

d. A central agency should be responsible for monitoring the use of resources and aid disbursements, assessin
capacity of agencies to implement projects, and defining future resource allocation. This is usually the Ministry
Finance. A primary concern of the Ministry of Finance is to monitor the flows of foreign aid and to ensure that
the maximum amount of approved funds is actually disbursed. The disbursement of approved foreign aid is
greatly affected by the speed of project implementation, and consequently the Ministry of Finance normally
develops a system to monitor project implementation performance and the effects of implementation delays on
schedule of foreign aid disbursements. In countries where project monitoring systems are well established, the
Ministry of Finance will only monitor financial flows. If a centralized monitoring system does not exist, the
Ministry of Finance will often develop a project monitoring system with a much broader base. Monitoring
systems developed by the Ministry of Finance tend to focus on the physical implementation of projects since the
are the components financed by foreign aid.

e. One or more agencies should be responsible for ensuring accountability to donors and to the national legislal
and executive for the use of project funds. This is normally the Ministry of Planning working in tandem with the
auditor general. Most governments require that project expenditures be subjected to an independent audit by th
auditor general or the Audit. Bureau of the Ministry of Finance to ensure that funds have been used correctly.
Traditionally, the audit function is limited to conventional financial auditing so as to ensure that all expenditures
are subject to the appropriate administrative ccntrols and correspond to the line items indicated in the loan
agreement or parliamentary authorizaticn.
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In recent years the auditing function has been expanded to assessing whether funds have been used efficiently
Some audit authorities are beginning to develop indicators of the extent to which the nation has received "value
for money" from different programs and expenditures. One way is to assess the cost—effectiveness of different
programs or delivery

systems, as the Bureau of the Budget does in Thailand, or to monitor the performance of ongoing public
enterprise projects to highlight potential financial or marketing problems, as is done in Pakistan. A recent
innovation is to have the Auditor General's Office develop a data base on the implementation performance of
completed projects to determine whether the proposed implementation schedules and expenditures for new
projects are realistic.4

f. Most public investment projects are implemented through line ministries or state enterprises at the national or
state (provincial) levels. Consequently, the line agency normally has the primary responsibility for implementing
the project and for providing the monitoring information required by central government agencies and by
international lending agencies. The range of monitoring responsibilities varies, depending on the resources
available, but can cover the physical and financial implementation of all projects for which the ministry is
responsible, the operation and sustainability of projects, project impacts, and the sectoral impacts of large
programs consisting of numerous separate projects. It may also be necessary to interact with consultants or cel
government agencies conducting more specialized or large-scale evaluation studies.

A principal responsibility is to coordinate the monitoring of the donor—funded projects for which the agency is
responsible. If the ministry does not have a strong central evaluation unit, donor agencies may request that spe
monitoring and evaluation units be created within each project. In sectors where donor agencies are active, the
ministry may have to coordinate the activities of large numbers of separate donor-sponsored monitoring and
evaluation units.

Although the majority of line ministries in developing countries with a strong research tradition (such as Brazil,
Mexico, India, and the Philippines) are primarily concerned with the implementation of projects, certain line
ministries also conduct sectoral evaluations and review studies and design more sophisticated studies to asses
impacts of projects or broader programs.

Participants at a performance evaluation seminar in Kuala Lumpur in 1991 indicated that many Asian countries
are interested in strengthening their capacity for performance and ex—post evaluation. Although most countries
reported that they had experimented with performance evaluation, usually on an ad hoc basis, China was one c
the few that had applied

it in any systematic way. Even there, it was used only on a pilot basis in twenty—three foreign—financed and larg
state—financed projects, and no decision was made as to how performance evaluation would be used in the
future 5

g. Although a greater effort is being made to have nongovernmental organizations participate in the design and
execution of development projects, governments and donor agencies have made little use of the considerable
experience of NGOs in the areas of monitoring and evaluation.

The Need to Strengthen Policy Analysis
At present most countries are using monitorirg and gvaluation to monitor the performance of operational projec

and programs, but the United States and some countries of Europe have been applying M/E in policy analysis &
strategic planning. Fishman (1989:30-31) identifies six "windows of opportunity" where evaluation can influence
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congressional policymaking in the United States:

Development of new legislation. The process of developing new legislative solutions to identified problems
provides an opportunity to present the findings of evaluations to congressional committees.

Reauthorization of existing legislation. Deadlines are often set for the review of evidence to decide whether a
program or law should be renewed.

Annual appropriations and budget cycle. Programs are attacked and defended on the basis of their perceived
impacts and cost—effectiveness. Both sides often rely on evaluation findings to support their positions.

Oversight hearings. These hearings are particularly important for programs that do not have a fixed statutory i
such as Social Security.

Congressionally mandated evaluations. Congress frequently initiates large and complex evaluation studies, the
findings of which can have an important influence on the long—term survival and development of a program.

Expansion of the body of knowledge. Congressional committees routinely seek to broaden their knowledge an
understanding of the problems and program areas for which they are responsible. Existing or specially
commissioned evaluation studies are often one of their main sources of information.

An EDI-Korean Development Institute seminar held in Seoul in November 1987 (Lamb and Weaving 1992)
examined the process of policy reform in six Asian countries. The seminar attributed the successful formulation
trade liberalization policies in Korea and the smooth implementation of tax reform in Indonesia to the systematic
collection and analysis of relevant economic and social data. In contrast, authorities in Thailand were unaware
the inherent contradictions of their rice policies and thus found it more difficult to anticipate conflicts and to
achieve the necessary compromises (Boeninger 1992:11).

Seminar participants concluded that policymakers require sound anticipatory analysis and also quick access to
relevant information. In all the Asian countries studied, policymakers (particularly in central banks and ministries
of finance) tended to rely on market—oriented economists for advice and policy analysis. These economists wer
committed to economic growth and macroeconomic equilibria and paid little attention to the political dimensions
of policy reform—such as the distribution of costs and benefits and the reactions of major stakeholders—which
are of greater concern to politicians.

The seminar proposed the following guidelines for policy analysis (Boeninger 1992:13):

Be economical in the use of economics.

Discount for political demand.

Dare to be "quick and dirty."

Think like a manager.

Analyze equity as well as efficiency.

Know your market (who you are trying to infiuence).

Pay your organizational dues (have your minister's or organization's interests at heart).
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Profit from action—forcing events.
Do not oversell economic analysis.
Learn policy economics by practicing it.

Two main lessons emerged (Boeninger 1992:15). First, the synoptic, rationalist, view of policymaking is rather
unrealistic, and the neat distinctions embodied in that view—means versus ends, political decision versus
bureaucratic execution, and a neat sequence of information—decision—-implementation—evaluation—do not
correspond to how policies are actually made and implemented. Second, there are many kinds of economic pol

decisions; they vary in complexity, and decisionmaking styles are heavily influenced by the traditions, political
context, and governmental systems in which they are situated.

If evaluation data are to be used effectively in policy analysis, it is essential that the system of data collection ar
analysis "be firmly set within an administrative routine that explicitly assigns responsibilities to departments and
individuals for collecting, processing and transmitting the information needed" (Boeninger 1992:10).

It is often assumed that policy analysis entails long and complex study. In fact, many of the most useful studies
can be conducted cheaply and rapidly and still provide up—to—date information and options to policymakers face
with impending decisions. As one new administrator discovered when he took over the Delaware Department o
Economic Services (Bell 1989), all it took was three weeks of progressive "brain—storming" to learn the views of
staff and management concerning the agency's perceived mission and to identify the barriers to the achieveme
of this mission. By starting at the lower levels and then providing the opinions of staff at these levels as an input
to the meetings at the next highest level, he was able to turn the attention of senior management to key issues
problems and to the alternative lines of action that could be taken.

USAID's Program Performance Information System for Strategic Management (PRISM)

PRISM, which was created by USAID in 1991, illustrates how a major international assistance agency develope
a set of indicators for formulating, monitoring, and evaluating strategic objectives (USAID 1993). Whereas
systems such as logical framework analysis (see Chapter 3) operate at the level of individual projects and henc
have a short-term focus, PRISM operates at the level of the strategic objectives to be achieved over a time frar
of five to eight years.

PRISM is a system for monitoring program performance and for reporting and managing information. It was
designed by USAID for senior managers both in Washington and in the field. Its purpose is to improve USAID's
ability to clarify objectives, measure performance, and apply performance information in decisionmaking at all
organizational levels. Under the PRISM system, Missions routinely collect data that can be used to measure the
actual progress in achieving strategic objectives and

program outcomes. In the PRISM strategic planning process, Missions, often assisted by USAID Washington,
define their own strategic objectives and program outcomes, select their own indicators, and set targets. By
periodically gathering data to measure and compare actual progress with the targets or expected results
established at the outset of the strategic planning process, Missions can obtain "early warnings" indicating that
programs are not going as planned. Gaps between actual and target performance will alert Mission managers t
the need for more in—depth evaluations expiairing why programs are succeeding or failing. These assessments
would then lead the authorities to either adjust cr terminate the program (and shift funds to more promising
projects within the Mission's portfolio).
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Fifteen clusters of strategic objectives have been developed under the PRISM system. Policies are defined and
assessed in terms of appropriate sets of these objectives. Objectives themselves are assessed on the basis of
effectiveness, impact, efficiency, sustainability, relevance, and replicability. The steps of the procedure are simil
to those followed in logical framework analysis: An objective tree is developed linking different levels of results
or outcomes according to a causal theory that specifies that a certain set of activities will result in certain progra
outcomes that will achieve a strategic objective. A strategic objective that is developmentally significant and tha
can be achieved and measured over a period of five to eight years is defined. A program consisting of an entire
set of development activities designed to achieve this objective is then developed. A set of program outcomes t
are directly attributable to the program and can be measured over a period of two to five years are defined. Nex
the indicators needed to measure these outcomes are defined. And finally, the results expected within a specifit
time frame are defined.

The initial results obtained when the system was introduced are considered to have been successful and thus
helped planners develop a uniform framework for formulating and evaluating strategic objectives and broad
policy goals that can be compared across sectors and countries (USAID 1993).

The Potential Value of National Data Bases

Most national M/E systems fail to use the data they have collected, often at considerable expense. When projec
implementation is completed, in

many cases the extensive monitoring information that has been compiled, sometimes over a period of three to
years, is filed away and never used again. Consequently, the persons responsible for the planning and selectio
new projects are unable to benefit from past experience, and many wrong assumptions and mistakes may be
repeated. Data are not fully used because most agencies do not have good data bases and also because the
activities of the line ministries that conduct the monitoring studies are not coordinated with those of the central
planning agencies responsible for selecting future projects.

With the rapid spread of microcomputers and the development of national computer networks, it is now
technically feasible to collect and synthesize data from a large number of geographical regions and projects.
Indeed, a number of countries have started building national data banks. Most of these data banks have limited
objectives, however, and their full potential has not yet been recognized.

An example of the potential utility of a national data base can be seen in the recent efforts to monitor the impac
of structural adjustment programs on the poor and vulnerable groups in Africa. These cases are described later
this volume.

Structured Learning

Structured Learning is a systematic Way to learn from the experience of ongoing projects or sector programs ar
policies, and to use this knowledge to improve the way in which future projects, programs, and policies are
formulated, implemented, and evaluated. This approach is described in Chapter 3, pages 103-8.

Prospective Evaluations and Evaluability Assessment

A prospective evaluation synthesizes M/E information from earlier studies to assess the likely outcomes of
proposed new projects. Prospective evaluation is said to be one of the most rapidly growing and productive use
of evaluation information in the United States (Cheiirnsky 1988). Congressional committees and individual
congressmen frequently ask the U.S. Generai Accounting Office (GAO) for advice in forecasting the likely
outcomes of proposed legislation designed, for example, to encourage mothers to reenter the labor force, to
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promote housing investment, or to reduce

teenage pregnancies. After reviewing evidence from previous studies, the GAO will state whether these finding:
indicate the new legislation seems likely to succeed or fail, or whether there is not enough evidence to form an
opinion one way or the other. In many cases the evidence has been strong enough to persuade Congress to
withdraw or modify its legislation and thus has possibly saved large sums of money.

The GAO has access to time—series data on socioeconomic variables such as labor force participation, income
expenditure, family size, and education, all of which can be linked to economic and fiscal variables such as tax
rates and the introduction of government programs at the federal and state levels. In addition, it has access to t
findings of large numbers of evaluations of programs similar to one being proposed.

Prospective evaluation has a number of features in common with evaluability assessment, a method used to ac
program planners whether a program can be evaluated. The purpose of an evaluability assessment is to ensure
means of a preliminary evaluation of a program's design, that the design meets three criteria: (a) it clearly defin
program objectives; (b) the underlying assumptions and objectives are plausible; and (c) the intended uses of
evaluation information are well defined (Wholey 1979:2:17). The experience of previous projects will have to be
examined in order to determine whether the assumptions and objectives of the new project seem plausible.

Prospective evaluations and evaluability assessment are seldom used in developing countries, even though the
required information is usually available—at least in part. Although few countries have time-series data, many
have access to large numbers of monitoring and evaluation reports on earlier projects that could be used to
conduct evaluability assessments and simple prospective evaluations.

Meta—Analysis and the Use of Secondary Data

Many evaluation professionals have begun to synthesize the findings of evaluation studies to determine what is
known about the impacts of different kinds of program interventions. One approach, called meta—analysis, is
based on the notion that the individuals included in all available evaluation studies of a particular kind of progral
or intervention form a population and that the findings of single studies can be treated as observation points
(Cordray 1985; Yeaton and Wortman 1984). All observations

are combined to estimate the magnitude and range of effects produced by a particular intervention. It is argued
that the average effect levels observed in a large number of studies will be more reliable than the findings of an
individual study. Light (1984) identifies six program evaluation issues that synthesized studies can resolve bette
than single studies:

Analyze the interactions between treatment variables and the different attributes of the target population.
Program impacts are affected by the interactions between the combinations of treatments and how they are
applied, on the one hand, and the characteristics of the recipients, on the other. Synthesis studies can examine
wider range of interactions and hence shed more light on when and how these interactions operate.

Help match treatment types with recipient types. Different recipients respond differently to different treatments,
and a larger sample of observations can help identify what treatments work best for each type of recipient.

Determine which features of a treatment matter. Although some aspects of a program are crucial, others may t

insignificant. Synthesis can help identify crucial fecters and can help eliminate other (sometimes costly) prograr
components.
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Help explain conflicting results. Apparently conflicting results are often a consequence of different designs or
differences in the context in which the two programs operate. The analysis of a wide sample of programs can
elucidate these contextual factors and how they operate.

Compare the short—-term and long—term impacts of programs. Programs can be assessed either in terms of
whether they have achieved their immediate goals (improved reading skills) or in terms of their long—term impau
on beneficiaries (did improved reading skills help participants obtain better paying jobs?). The comparison of a
large number of studies is helpful in this respect.

Ensure that treatment effects remain stable. A synthesis study can assess the variability of treatment effects. C
certain treatments always produce certain effects, or is there great variability?

Besides meta—analysis, which is normally concerned with the statistical comparison of studies, more descriptive
and gualitative analysis can be used to identify the factors affecting program success. Some of the analyt-

ical procedures described in Chapters 5 and 6 (also see Miles and Huber-man 1984) are useful for this kind of
gualitative assessment.

Gender Analysis: Ensuring the Full Participation of Women in Development Policies and
Programs

Many development policies and programs have different effects on men and women because social roles in
various economic activities are frequently associated with gender. Men and women may also have different foo
consumption patterns, different kinds of education, and different kinds of housing. Moreover, in most societies
women are socially, economically, and politically weaker than men and have less control over resources and le:
influence on decisionmaking.

There is increasing evidence that women do not automatically benefit from development policies and programs
and that some policies may even make life worse for significant numbers of poor women (Heyzer 1987; Rao,
Anderson, and Overholt 1991). In almost every developing country, women make up a disproportionately large
share of the poor and very poor. Women are particularly vulnerable to many factors that create and perpetuate
poverty.

The principal economic reason for focusing on gender in development programs is that poorer families tend to
rely on the earning capacity of women. Even with effective economic development policies, most poor families
would not be able to survive without the help of their female members.

Women typically earn lower wages, however, and have more limited access than men to productive resources
such as land, credit, fertilizers, and higher technology, with the result that their productive capacity and their
ability to contribute to the survival or improvement of their families are severely constrained. Despite the
evidence indicating the crucial economic role of women in low-income families, governments still tend to
associate women with "income—generating activities" that they can perform in their spare time as extensions ,of
domestic activities. In contrast, men are said to require "employment" that can provide for the needs of their
families. Strategies for alleviating poverty must therefore make an all-out effort to understand and remove the
constraints on productive female employment.

According to a number of studies, nat only de womean have less access than men to the benefits of economic
modernization, but many poor
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women are even worse off as a result of economic modernization programs introduced to benefit the poor. In a
number of large irrigation projects, including the Mahaweli Accelerated Irrigation Program in Sri Lanka, plots are
indivisible and property rights are normally vested in the man—even in societies where women traditionally hav
guite extensive property rights (Heyzer 1987:chaps. 4 and 5). In such cases, women have not only lost their rigl
to the ownership and use of land, but they now have difficulty obtaining the credit they need to purchase
productive inputs because they have no land to use as collateral.6

While the "Green Revolution" has clearly had a significant impact on agricultural output and productivity (World
Bank 1990d:chap. 4), agricultural modernization, with its new technology, has also displaced female labor or

relegated these workers to the less skilled and heavier kinds of manual labor.7 The following quotation from the
1990 World Development Report summarizes both the positive and negative effects of agricultural modernizatic

Modern seed varieties, irrigation and the increased commercialization of crops have commonly been accompar
by the greater use of hired labor, mostly from landless households. The new technologies have also had import
implications for the division of household labor. Wage labor has replaced unpaid labor, and in some cases male
labor has replaced female labor. This has raised concerns that technological change has harmed women.

The substitution of hired labor for family labor usually improves the household's standard of living. In the
Philippines, for example, the new technologies raised farming incomes, allowing households to hire labor and
purchase labor—saving farm implements. This reduced the number of hours worked by family members in
low—productivity jobs on the farm and allowed them to engage in other, more productive, activities such as trad
or raising livestock. In addition, greater demand for hired labor provided jobs to landless workers.

Modern varieties have, in general, raised the demand for hired female labor. They usually require more labor pe
acre—patrticularly in tasks typically done by women, such as weeding, harvesting, and postharvest work. A stuc
of three Indian states concluded that the use of hired female labor was greater on farms that had adopted mode
varieties than on those that had not. Other studies for India and Nepal have found that the overall use of hired
female labor rose substantially with the introduction of modern varieties.

Table 2-2.
Contents of Bangladesh Strategy Paper on Women in Development

1. Greater Participation of Women in Development: An Economic Imperative
Defining women's dilemma

Government position on development and the role of women

Strategic considerations and directions

2. The Situation of Women in Bangladesh
Social, cultural, and economic context
Poverty context

Health, nutrition, and fertility status

Legal status

3. Women in the Labor Force

Enumeration of women in official labor statistics

Observed magnitude of women in labor force participation

Causes of underenumeration in official statistics

Employment patterns of women: wage and seif emipioyment

Concerns about the conventional wisdom of emplcyment generation programs for
women
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4. Government Strategies to Incorporate Women into National Policy and
Program Planning

Focus of government policies and programs

Institutions

Future approaches

5. Education and Technical Training

Structure and characteristics of the education system
Government programs

Issues and recommendations

6. Water Supply and Sanitation
Characteristics of the sector

Government institutions, policy, and programs
Issues and recommendations

7. Agriculture

Characteristics of the agricultural sector

Nature and extent of women's involvement in agriculture
Government policy, institutions, and programs

Issues and recommendations

8. Industry

Characteristics of the industrial sector

Female employment in manufacturing industries
Government policies and programs

Issues and recommendations

9. Credit
Special credit programs and issues concerning women
Recommendations

Source : World Bank (1990a), abridged table of contents.

In some cases, however, mechanization has led to lower female employment. The outcome has often depende
the tasks mechanized. When predominantly female tasks were given over to machinery, women were displacec
This happened in Bangladesh, Indonesia and the Philippines with the replacement of the finger knife as a
harvesting tool and the introduction of direct seeding and portable’ mechanical threshers. In Bangladesh most c
the postharvest work had been done by women using the dheki (a foot—-operated mortar and pestle). When the
dehusking and polishing of grain were mechanized, these operations were turned over to men, who now operat
the modem mills. A study in the Indian states of Kerala, Tamil Nadu, and West Bengal found that where chemic
fertilizers have replaced cow dung, men rather than women now apply the fertilizer because women lack acces:
the information provided by extension services.

When women were displaced, the effect on their incomes and on household welfare depended on whether they
found more productive jobs elsewhere. Overall non farm employment did increase, but data classified by gende
are scanty. (World Bank 1990d:61)

In many rural areas women control the household budget and are responsible for providing food and other basi
necessities for their families. Agricultural modernization, which normally involves an increasing
commercialization of crops, shifts thie control of the reveniue to the husband. Thus, even though total household
income may increase, women will control & sralier proportion of the total income, and household expenditures
on food and other basic necessities may actually decrease.

Gender Analysis: Ensuring the Full Participation of Women in Development Policies and Programs 65



Monitoring and Evaluating Social Programs in Developing Countries

For all of the above reasons, any development strategy that overlooks the many and complex links between
gender and poverty is likely to fail. Far-reaching policies and large—scale programs are needed to provide wom
with the outlook on life, skills, and resources they need to overcome the scourge of poverty. Furthermore, proje
identification, planning, monitoring, and evaluation must all take into account the differential impacts on men an
women (as well as on different socioeconomic and cultural groups). Gender analysis methodologies have been
developed to address these issues.

Table 2-2 illustrates how gender analysis was used by the World Bank in Bangladesh in the design of a
gender-responsive national development strategy. It shows the status and factors affecting the participation of
women in the labor force, education, sanitation, agriculture, and industry and their access to water supply and
sanitation, as well as credit. Similar analyses have been conducted by governments and multilateral and bilater
agencies in many developing countries.

Gender analysis is also being used to assess the impacts of structural adjustment policies on women. A recent
review of structural adjustment programs found that women frequently bear an excessive burden during the firs
stabilization and demand management phase owing to the following factors (USAID 1991:xiv):

Women and members of female headed-households tend to suffer relatively more during the economic
contraction associated with the stabilization phase of adjustment. Because women are frequently poorer to star
with, reductions in living standards are more critical for them.

Women act as "shock—absorbers" during adjustment, curtailing their own consumption and increasing their wol
effort to compensate for losses in household income.

Women are often more dependent on public services because of their child—bearing and child-rearing roles. T
reductions in social spending that accompany adjustment efforts therefore affect them more directly than men.
The shrinkage of government services "off-loads" responsibilities to the private sector, usually to women.

Education represents one of the most important factors in women's economic and social advancement, and it i
often a victim of economic restraint.

Where there is relatively higher representation of women in the public sector, public expenditure restraints may
have a greater impact on women than on men.

Gender analysis is also used in the selection and design of projects, and in their monitoring and evaluation.
Overholt and her colleagues (Rao and others 1991) propose an analytical framework that can be used for this
purpose as well as for national and sector planning. This framework (described in Chapter 4, Section D) provide
information on four important components of gender analysis:

Activity profile. Describes the extent and nature of women's participation in the production of goods and service
and their role in the reproduction and maintenance of human resources (child rearing and household
management).

Access and control profile. Describes the access, that women and men have to the resources required for carr
out these activities and the control they exercise over the benefits produced from these activities.

Analysis of factors influencing activities, access, and control. Describes the factors determining who does what
and who will have access and control over resources.

Gender Analysis: Ensuring the Full Participation of Women in Development Policies and Programs 66



Monitoring and Evaluating Social Programs in Developing Countries

Project cycle analysis. Examines the role of women in project identification, design, implementation, and
evaluation.

This book makes frequent reference to the ways in which gender analysis can be incorporated into monitoring &
evaluation studies at the national, sectoral, and project levels, and at all stages of the project cycle.

Recommended Reading

African Development Bank, UNDP, and World Bank. 1990. The Social Dimensions of Adjustment: A Policy
Agenda. Washington, D.C.: World Bank.

Explains how policymakers and planners can use evaluation to assess the impacts of structural adjustment
programs on vulnerable groups in Africa. Good example of how to create and use national data banks.

Ahmed, Vigar, and Michael Bamberger. 1989. Monitoring and Evaluating Development Projects: The South
Asian Experience. Washington, D.C.: World Bank, Economic Development Institute.

Describes how monitoring and evaluation information is used in the countries of South Asia.

American Council of Voluntary Agencies for Foreign Service. 1984. Evaluation Sourcebook for Private and
Voluntary Organizations. New York.

Describes how evaluation data can be used by NGOs.

Bamberger, Michael, and Eleanor Hewitt. 1986. Monitoring and Evaluating Urban Development Programs: A
Handbook. Washington, D.C.: World Bank.

Identifies the principal stakeholders and describes the kinds of information they require and how it is used.

Chelimsky, Eleanor. 1989. Evaluation and Public Policy: The Uses of Evaluation Products in the Executive and
Legislative Branches of the United States. Washington, D.C.: World Bank, Economic Development Institute.

Explains how evaluation is used by legislators and policymakers in the United States. Good discussion of
prospective evaluation.

Lamb, Geoffrey, and Rachel Weaving. 1992. Managing Policy Reform in the Real World: Asian Experiences.
Economic Development Institute Seminar Series. Washington D.C.: World Bank.

Discusses the role of evaluation in policy reform with concrete examples from Asian countries.

Rossi, Peter, and Howard Freeman. 1982. Evaluation: A Systematic Approach. Beverly Hills, Calif.: Sage.
Reviews the main ways in which monitoring and evaluation can be used.

Salmen, Lawrence. 1987. Listen to the People: Participant Observer Evaluation of World Bank Projects. New
York: Oxford University Press.

. 1992. "Beneficiary Assessment: An Approach Described." Washington, D.C.: World Bank.
Discusses the design and use of beneficiary assessment evaluations.
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World Bank. 1989. Annual Review of Evaluation Results. Washington, D.C.: Operations Evaluation Department

. 1991. The Sustainability of Investment Projects in Education. Washington, D.C.: Operations Evaluation
Department.

. 1991. Forestry: The World Bank's Experience. Washington, D.C.: Operations Evaluation Department.

. 1992. Population and the World Bank: Implications from Eight Case Studies. Washington, D.C.:
Operations Evaluation Department.

Shows how lessons from completed projects can be used in the selection and design of new projects.

Notes

1. The Social Dimensions of Adjustment Program initiated by the World Bank, UNDP, and African Development
Bank to evaluate the impacts of structural adjustment programs in Sub—Saharan Africa on the poor and vulnera
groups is the largest program of this kind. For a description, see World Bank (1990c).

2. This section draws heavily on the report of the World Bank Task Force on Economic Analysis (World Bank:
1992b).

3. The following are some of the main criticisms about how economic analysis is applied. (1) Even when fully
operational in the late 1970s and early 1980s, project analysis never fully adopted all of the methodological rigo
proposed by Little and Mirlees and by Squire and Van der Tak (Little and Mirlees 1991). (2) Project analysis, at
least in the World Bank, provides an overoptimistic assessment of a project's likely internal rate of return. For
projects completed in the late 1980s and early 1990s, the reestimated IRR at the time of project completion wa:
on average eight to nine percentage points higher than the original IRR estimated at the time of project

appraisal (World Bank, 1992:2). This was due to overoptimistic assessment of a stable macroeconomic
environment and fulfillment of required policy measures. (3) It makes narrow and limited use of risk analysis,
particularly with regard to the ways in which projects will be affected by slippage, weak macroeconomic policy,
or inadequate financial and institutional capacity. (4) The methodology for applying project analysis to social
projects (for example, in the area of health, education, or rural development) has not been adequately develope
(5) Until recently, the environmental impacts of projects were not adequately addressed. However, significant
progress has been made during the past few years (World Bank 1992e).

4. The Auditor General's Office in Pakistan is creating such a data base to compile information on the average
time and cost overruns of the main categories of projects. This information is used to review the proposed budg
and implementation schedules of new projects.

5. See the papers presented at the Operations Evaluation Seminar for 'descriptions of experiences in Indonesia
(Sjamsu and Rantetana 1991), Pakistan (Khan, 1991), Sri Lanka (Ramanajuam, 1991), Nepal (Nepal and Nepe
1991), and China (Li Ruogu 1991). As far as ihe present authors are aware, these papers have not been publis
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6. There are also broader questions about the benefits of large—scale irrigation projects, which suggest that wol
are not the only group that may be negatively affected by some of these projects.

7. See Heyzer (1987:chap. 1) for a summary of ways in which women can be negatively affected by agricultural
modernization.

3—
Using Models to Learn from Experience

To reiterate the point made at the outset of this volume, governments and donor agencies are responsible for tf
financing, design, and management of hundreds, and in some cases thousands, of development projects, a
significant proportion of which fail to achieve their main objectives.1 Furthermore, many governments are under
growing pressure to use their resources as efficiently as possible. These and other constraints make it essentia
governments and donor agencies to learn as much as possible from the experience of completed projects. The!
need to be able to identify the kinds of projects and delivery systems that are most likely to achieve their
objectives, and to understand the factors contributing to the success and failure of projects.

The Need to Learn from Completed Projects

Governments and donor agencies are also under pressure to ensure that their investment strategies contribute
broader developmental goals such as protecting the environment, alleviating poverty, and increasing the
economic, social, and political participation of women—all of which require a clear understanding of the comple
interactions between a project and its environment.

As discussed in Chapter 2, anticipatory analysis (prospective evaluation) can also play an important role in
ensuring that policy reform is anchored in effective planning and undergoes smooth implementation. Such
analysis

draws on the lessons of earlier policies or programs to anticipate the likely impacts and potential problems of
proposed reforms.

Although few would deny that completed projects offer a wealth of information on the possible impacts of and
obstacles to development projects, some might ask why the lessons cannot be learned from techniques that are
currently available and whether new evaluation research procedures are really needed? Indeed, a great deal of
useful information is already available from monitoring activities, project completion reports, and the overview
studies conducted by governments and donors, but, for a number of reasons, this information has limited
application with respect to improving the capacity of projects to achieve their development objectives.

First, as mentioned earlier, most of the available information refers only to the project implementation phase an
little is known about the factors affecting the sustainability of project operations or their success. In other words,
there are adequate guidelines on how to make project implementation more efficient, but little advice on how to
design sustainable projects that will achieve their objectives. There is no guarantee that improving the efficiency
of implementation will improve sustainability and project results. In some cases (discussed in Chapter 6), the
emphasis on implementation has even had an adverse effect on sustainability.

Second, projects operate in highly complex econormic, social, administrative, and political environments that
make it difficult to assess the extent to which successful (or unsuccessful) outcomes were the result of project
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design and management. It is often hard to tell whether the higher incomes of small farmers were a consequen
of the rural development project being assessed or whether they were caused by national agricultural pricing
policies, varying credit rates, or rapid urban growth (and its effects on the demand for rural labor and the demar
for basic food products), or some other factor.

Third, complementary or competing projects may enhance or reduce the effects of a particular project. Other
international organizations and government agencies may also be organizing health, credit, employment,
nutrition, industry, and infrastructure projects that will affect families living in the geographical areas covered by
the project being assessed.

Fourth, projects are never implemented exactly as planned and are subject to significant variations in different
geographic areas, so that it is often difficult to determine exactly how the project was implemented. It is possible
that in region A the credit program was implemented efficiently,

but that there were serious problems with the construction and management of the minor irrigation component;
whereas in region B the irrigation component worked much better, but the number of loans authorized was muc
smaller. Another complicating factor is that the efficiency of implementation varies over time. For all of these
reasons, it is extremely difficult to pinpoint the components operating in each area at different points in time anc
know how well they were operating. This in turn makes it difficult to draw lessons from the past for the design of
future projects.

A number of factors hamper the systematic evaluation of the processes and impacts connected with developme
projects. One of the more serious concerns is how to identify and maintain a control group that is reasonably
comparable to the intervention group. Many projects either try to cover the entire target population (all urban
squatters or all small farmers), or they operate in areas that cannot easily be matched to a control area.
Furthermore, many projects do not have a clearly defined beginning or end, so it is difficult to devise a "before"
and "after" evaluation design. In large urban development projects, it is not uncommon for the first beneficiaries
to receive some services such as water or sanitation three or four years ahead of other beneficiaries. Still anoth
problem is that many of the services, outcomes, and impacts are not easy to capture and measure, so there me
some disagreement as to the level of benefits or impact of the intervention actually produced. This happens
particularly when the quality of services or outcomes is important, as in the case of education, extension service
and technical assistance, and medical services.

Thus, the lessons and conclusions that should be drawn from the apparent successes or failures of a project m
not be at all clear. There may even be little consensus of opinion about what project activities have actually bee
implemented and what factors affected the outcomes. Would the project have been more successful if there ha
not been a municipal election campaign? What effect did the increase in the official market price of rice have?
Was the project implemented better in area A than in area B? New methods of analysis are obviously needed t
help planners and managers better understand how the project was implemented, how different stages of
implementation or operations were affected by different outside events, what impacts can be attributed to the
project (rather than outside events), and what factors affected the level and distribution of impacts. The best wa
to understand these complex processes and issues is to construct a model of the process of project design,
implementation, and operation.

Potential Applications for Modeling in the Evaluation of Development Projects
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Models Provide Insight into Development Projects

A social development program can be defined as a planned intervention based on explicit theories that will foste
social change or reform and explain why that change should be expected. A model of a social program should
make explicit how different inputs are likely to lead to certain impacts. Therefore, a model can be described as :
set of testable hypotheses about a project that can be either refuted or vindicated.

Programs for improving social, physical, and health conditions are based on models of social change. Although
the theoretical assumptions underlying the project's design may not be stated explicitly, decisions concerning th
amount and type of inputs, implementation procedures, and even the size and characteristics of target or client
groups are based on assumptions about how a project is affected by, and interacts with, the environment in whi
it operates. That is to say, these design decisions are based on an implicit model of how the program will work,
why it will achieve its impacts, and how different groups will respond.

A project model is an explicit theory of how a set of resources and activities will produce a specific impact on a
society or environment. The model makes explicit the population or environmental conditions that a project is
intended to affect (that is, infants under three years of age, residents of a slum, water resources), the direction «
the effect (for example, infant mortality is declining, the size of the housing stock is increasing, or the provision
of clean water is increasing), and the input or intervention variables that lead to this effect (for example, infant
immunization, a sites and service program, and a water purification facility, respectively).

Once the intended project implementation model has been defined (which is a major step in itself), the actual
implementation and operation of the project should be carefully documented to determine how closely the
activities correspond to the intended model, to evaluate the quality of implementation, and to assess the
production and quality of intermediary outputs and services. If required, an evaluation design with appropriate
statistical controls can then be developed to assess the extent to which observed outcomes can reasonably be
assumed to have been produced (or

at least affected) by the project intervention rather than by factors unrelated to the project. Finally, an analytical
framework can be developed to assess what each project stage and component contributes to the final outcom
and to estimate how these outcomes were affected by the interactions between the project and the economic,
social, and political environment in which it evolves. Thus, a well-designed social model can provide a rigorous
framework for interpreting the experience of completed and ongoing projects and for gleaning lessons and
guidelines from them to help with the formulation, design, and implementation of future projects.

Suppose that a nation has a high rate of infant mortality, attributable to vaccine—preventable diseases.
Immunization programs are known to be an effective means of reducing such infant mortality, and a program is
designed to obtain the vaccinations in sufficient quantity, administer funds, train and manage personnel, publici:
the vaccination program to attract mothers, and plan the logistics for vaccinating the target population. The moc
in this instance should describe the entire immunization program and make explicit the assumptions about how
different population groups will respond to it. The program's expected impact is based on medical knowledge
about the etiology of infectious diseases and their control; on logistics that maximize the potential for effective
coverage of the population with vaccines; and on the provision of adequate monetary, human, and material
resources for implementing the plan. In this example the logistics could consist of activities such as estimating t
amount of vaccine required for a target population, preparing a cold chain, a host of organizational actions deali
with the delivery of the vaccine to the target population, and the vaccinating of the population itself.
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Types of Models and Their Applications in Program Evaluation

Within this broad framework, a number of approaches to social modeling can be distinguished by their objective
structure, and kinds of analysis (Table 3-1). Models can be of assistance in project planning and design, in
studying and assessing the implementation process, in making quantitative estimates of a project's impact, or ir
identifying the factors affecting the success of implementation and the production of impacts. They can also be
helpful in presenting evaluation findings to policymakers, planners, and managers. A model can take the form o
matrix, graph, network diagram,

or a series of mathematical or statistical equations, among other formats. The analysis can be descriptive, use

simple numerical indicators, or employ mathematical or statistical analysis.

The following examples (see Table 3-1) illustrate the wide range of possible approaches.

Logical framework analysis (described below in more detail). This approach, originally developed by USAID but
now used by many international agencies (including CIDA, the Asian Development Bank, and the German
Development Agency) requires project planners to complete a

Table 3-1.

Some of the Common Approaches to Social Modeling

Model

Logical framework
analysis

Quasi—experimental
design

Systems analysis

Causal networks

Process modeling

Path analysis

Use Form

Project planning and  Matrix

performance evaluation

Quantitative estimates Statistical
of project impact

Project planning and  Graphic and
performance evaluationmathematical

Ongoing planning and Graphic or matrix
revision of evaluation

design and synthesis of

hypothesis and findings

Evaluation planning andsraphic
defining format for
presenting findings

Estimating the Graphic and
contribution of project statistical
components and

nonproject variables to

project outcomes

Analysis

Descriptive and
numerical

Univariate or
multivariate analysis

Descriptive and
mathematical

Descriptive or simple
numerical

Descriptive and
numerical

Multivariate analysis

matrix defining the sector goals, the project purpose, inputs, and expected outputs. Important assumptions are
stated and a list of objectively verifiabla indicators are specified. The progress of the project is periodically

monitored.

Types of Models and Their Applications in Program Evaluation
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"Log frame" analysis was originally used by international agencies in planning and monitoring their own internal
projects. In recent years, however, the approach has been modified to ensure that project beneficiaries actively
participate in selecting, planning, and monitoring projects.2

Quasi—experimental designs. This is a statistical procedure designed to estimate the size and distribution of
project impacts by statistically controlling for the effect of other factors that could affect project outcomes. This i
generally considered to be the ideal way to estimate project impacts, even though it is not practical to use in me
circumstances (see Cook and Campbell 1979). Examples are given in Chapters 8, 9, and 11.

Systems analysis (see below). This approach uses graphic and mathematical techniques to describe the proce:
project implementation and to assess factors affecting project outcomes. It is extensively used for planning and
monitoring health and infrastructure programs, among others.

Causal networks. This is a simple graphic system applied mainly in evaluations using qualitative data to help
clarify hypotheses about the links between implementation variables and their impacts on project outcomes.
Examples are given in Chapter 5. (For applications in education, see Miles and Huberman 1984).

Process modeling (see below). This is a simple graphic method used to define the factors affecting the outcome
particular project components and to assess the contribution of various factors to these outcomes. Exam—pies «
given in Chapters 5 and 6.

Path analysis. The purpose of this widely used statistical technique is to estimate the quantitative impact of
project components and nonproject variables on project outcomes. The relative contributions of each componel
and interaction term are expressed as multiple regression coefficients. (For an example of how this can be usec
assess the impacts of vocational training and small business credit programs, see Instituto SER 1981.)

Structured learning. Structured learning is a systematic way to learn from the experience of ongoing projects or
sector programs and policies, and to use this knowledge to improve the way in which future projects, programs,
and policies are formulated, implemented, and evaluated. This technique consists of creating a model of the cal
process that will describe how

Assess Plan Identify Plan . )
Health Health Expected Needed (')de""?’ 'Ide"f;g
Needs Program Outcomes Processes utputs npu
N
Alter, 5 )
Continue, Evaluate Maniter Implement All?\?tal:ed
or Abandon Project Pioject Project p eeo "
Program Support upp
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Figure 3-1.
Systems Analysis Model of the Cycle of a Health Project

projects and programs are expected to be implemented and to operate. On the basis of this model a set of
hypotheses are developed and tested on a large number of projects and programs so as to gradually improve tl
data base on which future activities are planned and evaluated. This approach is discussed in more detail in
Section E of the present chapter.

Constructing a Model

A Systems Analysis Approach
The systems analysis approach to constructing a program model consists of five basic tasks:

Define program goals. Goals are the ultimate achievements or reforms that a program is expected to produce.
example, the goal of an immunization program may be to eradicate polio from the nation.

List program objectives. Objectives are the quantifiable benchmarks that determine whether a program has be
successful.

List program inputs for each expected reform. Inputs are all the necessary program resources (such as money
material, personnel, infrastructure); hence, they are the independent variables of the program. Inputs are gener
derived from interdisciplinary sources (medical, administrative, logistical, and so on).

Outline the temporal phasing of each input. A time chart or a flow chart should be constructed indicating the
guantity of input required, the point in time it is required, the length of time it takes to receive the input, and
whether any input is dependent on preceding inputs. In short, this step specifies the quantity of inputs required
and the order in which they should be introduced. Inputs can vary greatly in this respect. Some (for example,
program management and operating capital) will persist throughout the project at a constant quantity, whereas
others (for example, computer programmer) will be present at one time or intermittently at different phases and
variable quantities (as in the case of program evaluators).

Figure 3-1 illustrates one typical way of displaying the temporal ordering of the ten main categories of activity
for a health project. The flow moves clockwise, the first activity being to "assess health needs." The connecting
lines indicate dependent relationships; that is to say, they show which activities must precede another activity.
Activities

that are not connected can be performed independently. Although Figure 3-1 is a simple diagram, international
development projects can be so complex that it takes computer and microcomputer programs to construct the f|
charts and thereby identify dependencies.

An alternative approach is to use a Gantt chart to display the chronological order of activities, their duration, an
dependencies and to indicate whether they overlap (see Chapter 4, Table 4-2).

Identify impacts. The impacts expected from the intervention program constitute the dependent variables.
Impacts, as defined in Chapter 1, consist of both expected and unexpected results. The program model should
identify all expected impacts. Subsequent analyses of results may refine the model by making explicit any impa
that were produced by the model but were not anticipated or stated previously. Conversely, when objectives are
not achieved, the model needs to be edited either to eliminate this unrealistic objective and the program
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components that were supposed to produce it or to augment the model by adding additional support componen
that could increase the possibility of achieving the objective.

In sum, a systems analysis model explicitly identifies inputs, outputs, processes, and impacts; explains how the
are related; and defines the role of each component in the program plan. From a social science perspective,
development programs are considered action theories about how to effect change within society. Probably the
most distinctive feature of a model is its explicit description of how its variables interact to produce impacts. One
notable characteristic of a development program is that it is expected to produce societal changes, either throug
new institutions (such as clinics) or delivery systems, or by removing already existing ones (for example, a
squatter settlement). Whether the social program is in the field of housing, public health, water and sanitation, o
small business development, a model identifies what should be introduced or eliminated from the environment,
and why.

Development projects formulated as models are sometimes easier to streamline than projects that are not so
precisely delineated. This advantage is the result of having to spell out separate activities and their relative
priorities and dependencies. With this level of precision, it is easier to identify potential bottlenecks and compar
different delivery systems according to their cost—effectiveness and required duration. Systems analysis can als
help planners identify and eliminate components that will make

little contribution to the final outcomes. Other advantages of using a model become clearer when a program is
expanded from one location to another. A model makes it easier to determine whether components have to be
added or eliminated to coincide with environmental constraints or population needs.

Because development programs are implicitly or explicitly social models describing how to effect change in
society, both the independent variables that instigate change and the dependent variables that are the hypothe:
effects should be clearly stated, or at the very least they should be explicitly deducible from a program's statem
of purpose or plan of action. The independent variables consist of all inputs, outputs, and processes—namely, t
components that lead to an expected outcome. During the implementation stage of a project, the evaluator's rol
to determine whether there are enough inputs, whether outputs are being delivered, and whether the quantity o
outputs is sufficient. By establishing a monitoring system, the evaluator is able to judge whether the model has
been implemented. During the operational stage, he assesses whether the expected outcomes occurred and
identifies additional unexpected outcomes. If the hypothesized effects do not occur, the evaluator attempts to
determine why the social model failed to obtain the expected impact. In so doing, he may then offer
recommendations for reformulating the model.

Constructing a Model for Logical Framework Analysis

Logical framework (log frame) analysis is a technique originally developed for the U.S. Agency for International
Development (Practical Concepts Incorporated 1979). Its distinctive feature is that it requires an explicit stateme
of the changes that a project is supposed to produce, along with each step that leads toward achieving them. Tl
method divides a project into four components:

The GENERAL GOALS to be achieved.

The PURPOSE of the project (that is, how it will achieve these goals).

The OUTPUTS to be produced to achieve this purpose,

The INPUTS to be used to achieve these outputs.
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The logical sequence of these activities is stated in the following way:

If INPUTS are provided at the right time and in the right quantities, then OUTPUTS will be produced.

If OUTPUTS are produced, then PURPOSE (impacts/benefits) will be obtained.
If PURPOSE is obtained, then GENERAL GOALS will be achieved.

Log frame analysis typically divides its information into four columns: a narrative summary of project goals,
purposes, outputs, and inputs; objectively verifiable indicators of whether each of the above has been achieved
produced, or obtained; the means of objectively verifying the indicator; and assumptions on which the verificatic
is based.

The log frame is specifically designed to facilitate monitoring and evaluation in that all the intended outcomes
(called "end of project status"), as well as the sequence of events through which they should be achieved, are
clearly defined. Thus if an outcome is not achieved, it is possible to determine whether this was because the
required inputs were not provided or whether important assumptions were not satisfied.

Table 3-2 illustrates how log frame analysis might be applied to a project intended to reduce infant mortality. In
this example, the general goal of the project is to reduce infant mortality in the Dominican Republic from 90 to
75 per thousand and child mortality from 24 to 10 per thousand. The purpose of the project, through which the
goals will be achieved, is to organize child survival activities in two rural areas and one urban area by establishi
sustainable primary health care (PHC) systems for education in the use of oral rehydration therapy, for monitori
the growth of infants, and for controlling acute respiratory diseases. The outputs through which this purpose
would be achieved include improved private voluntary organizations (PVOs) engaged in PHC, a strengthened
primary health care directorate in the Dominican Ministry of Health (SESPAS), and a quality control system for
monitoring community health. The inputs that would achieve these outputs include curriculum materials for
classrooms and field practice, family record sheets, household visit record sheets, computer software,
guestionnaires, and sampling frames. Vehicles, equipment, and operating costs are also considered inputs. Lo¢
frame analysis is structured to help planners formulate programs logically and to think through each step of a
program model, beginning with the desired impact and then working backward through each step needed to
achieve it.

Column 2 consists of empirical measures of the goals, purposes, outputs, and inputs. The last three component
are subsumed in Figure 3-2 as end—-of—project status (EOPS). The EOPS defines the program's objectives

on a set of numerical targets that the program is expected to achieve or produce. The final INPUT in column 2 i
the budget, which is a necessary condition for successful project implementation.

Column 3 indicates the source of the data used in verifying whether objectives have been attained and whether
resources have been committed by donors. For example, health records collected at the community level and k
in the community center will be one of the main sources of information on changes in the infant mortality rates
and disease-specific mortality rates. Column 4 lists the assumptions on which the various components of the
program model are based, including the mitigating circumstances that could delay implementation or evaluatior
of the project.
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Participatory Project Planning and Design

Log frame analysis was originally developed for the internal use of international donor agencies, and
consequently the objectives and implementation methods were largely defined by the donor agency. The appro
has now been adapted to permit the intended beneficiaries to participate in the identification and planning of the
project. The German Development Agency (GTZ) has developed a goal-oriented planning version known as
ZOPP (Zielorientierte Projekt Planung). ZOPP uses a four—phase method for ensuring beneficiary involvement:

Problem analysis confirms or amends the project concept by identifying the core problem of the target group an
depicting the causes and effects of this problem visually in the form of a problem tree. This will build on the
findings of the rapid social assessment or other exploratory studies and involves in—depth and systematic
consultations with representative samples of each subpopulation the project is intended to benefit, as well as wi
other stakeholders.

Objectives analysis develops specific objectives that relate directly to the problems identified above. This and tf
following stages normally involve consultation workshops with the intended beneficiary groups.

Alternatives analysis assesses alternative or competing strategies so as to achieve the previously agreed objec
in the most efficient and equitable manner.

Planning matrix spells out detailed action plans to achieve the above objectives and identifying indicators to
measure the progress in achieving these objectives.

Table 3-2.
Application of Logical Framework Analysis to a Health Project to Reduce Infant Mortality
Narrative Summary Objectively Verifiable Means of Verification Important Assumptions
Indicators

Program Goal Means of Achieving Goal
Reduce infant mortality Infant mortality rates Project's community record Access to government ar
from 90/1,000 to 75/1,000 Disease-specific mortality system for verifying: birth, PVO records
Reduce child deaths from rates age-specific deaths, target Access to community
26/1,000 to 10/1,000 population age distribution, archives

distribution of malnutrition, Access to families in targ

and diarrhea episodes areas

Availability of training spe

Project Purpose End of Project Status
Child survival activities in 2 Grade Il and 11l malnutrition Project's community record Availability of technical
rural and 1 urban area reduced by 40% and 25% system for the following assistance in
To develop sustainable Prevalence of diarrhea variables: birth, age—specificommunity—based public
systems for ORT and growthreduced by 20% deaths, target population agbealth and epidemiology
chart monitoring 80% coverage in target distribution, frequency Excellent coordination
Improve government and population by all program  distribution of malnutrition, between public and PVO
NGO primary health care foractivities and diarrhea episodes programs
infants, women, and children100% coverage of all Credibility of PVOs
at the community level catchment areas with chiid

survival quality control
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80% of all diarrheal episodes
treated with ORT

(table continued on next page)

(table continued from previous page)

Narrative Summary Objectively Verifiable Means of Verification Important Assumptions
Indicators

Inputs

Curriculum and materials for80% of communities with  Ministry of Health and PVO Allocation of promoter's ti

classroom and field practice community health programsdata by all organizations expec

Family record sheets, 80% communities receiving Resource accounting systeto participate in training at

household visit record sheetsegular health assessments should provide all data coaching activities

growth charts and computer for women and children regarding training and

software 80% of staff participating in continuing education

Quiality control instruments: annual further education Cooperative agreements
guestionnaires, sampling 80% communities covered with participating agencies

frame by social marketing materials

Vehicles and equipment 80% of promoters and

Operating costs supervisors with regular
transportation

Budget disbursement
Outputs

Train government and PVO 80% referral of all pregnant Surveys for measuring the Legitimization of the
promoters in health conceptsvomen and neonates to a following variables: use of management—teacher ro

and practice and in physician at least once ORT, mother's knowledge obf the technical advisers,
management of ORT use, measurement of #VOs and project manage
community—based variables in the above healthPopulation motivated to
information systems records participate and receptive t
Establish quality control social marketing

system for monitoring Funds available
community—-based PHC

delivery

80% of all communities
covered by primary health
care organization

Participatory Project Planning and Design 78



Monitoring and Evaluating Social Programs in Developing Countries

—— . ::"who'ga":;’"m . Not able to coliect
A . « Agencies do not have sufficient staf service charges and
Organizational in procurement of resources cthar pa ge:ts
Environment * Poor control dis- : « Poor coordination between agencles
bursement delays * Poor communication between agency
and beneficiaries 7{ « Poor management
slows delivery
+ Inefficient ben-
- eficiary selection
A\ \ : T
Project Concept Resource Sarvice ‘ !
and Design Mobilization Delivery 7
Project Wrong assumptions » Disbursement delays * Lack of community . Operations
Cycle about: >  Panicipants do not | support and > Impacts
* Labor availability contribute resources * Poor communication Maintenance
* Community response * Procurement . | = Services not available
* Needs assessment problems in some sectors
AN N /]\ A
Beneficiary Participants not Participants not Use of outputs does
Responses willing to provide willing to use not produce expected
labor or money services changes in participants
External
Environment
R v + Delays caused by
Extemal delayed by ‘30::&(: :: natural disasters
Events 3 « Service allocation influenced
administralive pressures
P u by political pressures
Figure 3-2.

Using a Process Model to Examine Factors Affecting the Sustainability of a Social Development Project

The overall ZOPP methodology has been described by the GTZ (1987), while O'Sullivan (1993) has explained
how the participatory approach is implemented. The beneficiary assessment approach (Salmen 1992) can also
used to collect the information required for the objectives analysis.

Constructing a Process Model

Figure 3—-2 shows how a process model can be used to assess factors affecting project sustainability (see Chaj
6). Such a model has been used to analyze the sustainability of rural development, irrigation, housing, and
education projects in Bangladesh (Bamberger and Cheema 1990), Viet Nam, Kuwait, Jordan, and Tunisia. Wit
appropriate modifications, the general model in Figure 3—-2 can be used to evaluate the implementation and
sustainability of most kinds of social development projects. The model is divided into central, upper, and lower
sections. The central section describes the stages of the project cycle: project concept and design, resource
mobilization, service delivery, operations and maintenance, and the achievement of project impacts. This is a
simplified version of the seven—stage project cycle model presented earlier. The first three stages are combinec
into "project concept and design"; stage 4 is divided into "resource mobilization" and "service delivery"; stages *
6, and 7 are combined into "operations management"; and "project impacts" is presented as a separate compol
For each of the first three stages, factors are identified that might affect sustainability. For example, wrong
assumptions during project design about the community's potential response to the project might lead project
beneficiaries to reject some of the project maintenance responsibilities that the planners had assumed they wol
accept.

The upper section of the model identifies ways in which the project is affected by the organizational environmer
in which it operates. This refers both to the internal organization of the project (discussed in Chapter 12) and to
the influences of the broader institutional environment. For example, poor administration might make it more
difficult to collect water user charges that werea to be used to finance routine maintenance. Other problems migk
arise because it is difficult to coordinate the project with other government, private, or community projects.
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The lower section of the model describes ways in which sustainability may be affected by the economic, politice
social, and cultural environment in which the project develops. Consider an urban development project that

| Technical Assistance

015,/ | [0.978| ™\ 0.15
0.10
Education —_— Knowledge :
[0.819) 4
Training Courses
0.99
05871 Summary Index
of Progress
[0.83)

Loans -0.14

[0.98)
Age of Company
-0.19
Figure 3-3.

Using Path Analysis to Evaluate the Impacts of a Small Business Credit Program in Colombia
Source: Instituto Ser (1984).

provides cost—effective sanitation through communal toilets and washing facilities and through communal
standpipes supervised by community leaders. Because of religious and cultural differences, these facilities may
acceptable to only certain cultural groups. Other groups may refuse to accept such facilities because of their
hygienic practices and concepts of privacy. Responses may also vary in culturally mixed as opposed to
homogenous communities. Similarly, sustainability may be affected by external political events, by changes in t
economic environment, or by natural disasters.

The model is used in its present form as a checklist to assist analysts in designing the process of evaluation an
later modified to adapt to the specific characteristics of the project being studied. Once the evaluation has been
conducted, the main findings are entered into the model, which is then used as a visual aid in the written
assessment and during the verbal presentations of the findings.

Path Analysis

Figure 3—-3 shows how path analysis was used to evaluate the effectiveness of different components of a small
business development program in Colombia (Instituto SER 1984). The program sought to promote and strengtt
small businesses through technical assistance, loans, and training courses. The effectiveness of these project
inputs was expected to be affected by the education of the entrepreneur, the age of the company (assuming it
already existed), and the previous knowledge the entrepreneur possessed.

A diagram like the one in Figure 3-3 is prepared io identify the links to be examined. In the present example it
was assumed that the progress of the small businesses (defined in a summary index) would be affected by the
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three program inputs (technical assistance, training courses, and loans); and also by the education of the
entrepreneur, his knowledge of the field before the start of the project, and the age of his company. It was
assumed that education would influence the effectiveness of the courses, technical assistance, and loan progra

Multiple regression analysis is then used to assess the strength of the statistical association between the differe
elements in the model. The numbers on the lines linking two variables are the standardized regression
coefficients, which indicate the strength of the association between the two

variables (the proportion of the total variance). The closer to 1.0, the stronger the association. Thus previous
knowledge has more influence on the index of progress than does the amount of the loan. The age of the comp
is negatively associated with progress. (that is, the longer a company has been established, the less likely it is t
be affected by the project). The numbers in each box are the residual coefficients, which refer to the proportion
the total variance not explained by the variables in the model. In this case, 83 percent of the variance in the
summary index is not explained by the variables in the model.

Path analysis is a useful way to visualize relationships between the different variables in the model, test the
statistical strength of the relationships, and present the findings in a way that is easily understood. When expec
links are weak or go in the opposite direction to what was expected, the design of the project needs to be
modified, and perhaps the way in which certain services are organized needs to be improved or additional servi
provided.

Using Models to Evaluate Social Development Programs

The models described in the previous sections should play a central role in all stages of the evaluation of a soci
development program. Although models are useful for evaluating any kind of development project, they are
particularly important for social programs. To begin with, in social programs the process of implementation can
be almost as important as the final outcomes, particularly with respect to institution—building objectives. Social
programs are concerned with process. During the preparatory stage, when the focus and design of the evaluati
are being discussed, a process model or causal network can be useful in identifying the processes through whi
the project will be implemented; the organizational structure through which it will be implemented; and the
political, social and economic environment in which it will operate. This kind of model can also identify the key
assumptions about how it will operate and the factors likely to affect its success. Such information provides the
essential foundation on which discussions of objectives and methodology should be built.

Garaycochea (1990:66-67) argues that models can contribute a great deal to our understanding of the dynamic
social development programs, but that many technical difficulties have to be overcome in developing

models that are expected to capture the complexities of the implementation process:

To evaluate social development means to evaluate a process, that is to say to understand the process which
unfolds when [an] intervention has taken place. If evaluatory exercises are integrated into a social development
process, they become part of it. . .. It is not concerned as an isolated or external element in an organic body, it i
more like a "process within a process" situation. Compared to traditional forms of evaluation (cost-benefit
analysis), social evaluation does not conclude in a specific "canned" product, because it has the nature of being
simultaneously an output and an input contained in a continuous process.

Some of the major difficulties that social deveiopmerit projects face are the process and the qualitative objective
they pursue. In fact, the "difficulty with objectives such as participation is not only that they are difficult to
characterize, but also that it is not possible at the beginning of a project to predict what the outcome or effect
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might be" (Oakley 1988:5). In addition to this, the results of the project would not be visible during its life span o
by the time it has finished. Effects can appear later in the future and in a context where we will not be able to
determine to what extent changes or actions taking place are due to the project's past intervention.

Another problem related to this topic arises in asking to what extent project members have control of the
processes taking place in it. We might know when and how to switch on the mechanisms to start a social
development process, but we do not know when and where it is going to finish. Social development projects are
dynamic and do not necessarily follow a predetermined direction. We should take into account that social
development projects can develop unexpected results. Even though a project might not accomplish its initial go
(the predetermined parameters against which evaluation is supposed to rest), the project can still be a success
that it contributes to developing or strengthening community institutions).

Efforts to construct this kind of model often reveal that some of the essential information (for example, about ho
beneficiaries are likely to respond to the services offered) is missing, in which case a rapid diagnostic study ma
be conducted.

Once the objectives of the program and the evaluation have been defined, it is possible to undertake a logical
framework analysis or systems analysis to
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Figure 3—4.

Framework for the Analysis of the Impacts of Education on Women
Source: Based on USAID (1990).

specify in more detail how the evaluation will be conducted and which indicators will be used to assess project
performance. If more precise statistical estimates of project impact are required, path analysis or
quasi—experimental designs can also be used.

As the evaluation progresses, continuous reference shiculd be made to the models to determine the extent to w
the key assumptions on which the program is based are proving correct. For example: Are beneficiaries
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responding as expected? Are delivery systems performing as planned? When inputs are delivered, do they
produce the intended outputs? Whenever deviations are identified, this suggests the need for additional studies
Thus the model should be used as a reference point throughout the implementation of the evaluation.

When the project is completed, the models can provide a framework for the systematic analysis of the lessons
learned. In particular, an analysis can be presented of all the initial assumptions that proved incorrect or that ha
to be modified to determine why they were wrong, and to suggest how they should be modified in future project

Using a Model to Assess the Impacts of Primary Education on Girls

Figure 3—4 illustrates how a model can be used to help in the design and interpretation of an evaluation of the
impact of primary education on girls. The example is based on the findings of a study conducted under the
USAID Advancing Basic Education and Literacy (ABEL) Project (USAID 1990).

A primary education project provides two main kinds of inputs. The first is to increase the accessibility of
education through the provision of more schools, the reduction of economic barriers to attendance, outreach
programs, and the like. The second is to improve the quality of education through the increased supply and bet
training of teachers, more school books, a curriculum that is more relevant to the culture and economic
opportunities of each region, and so on.

The present study did not evaluate these inputs, but the proposed model can easily be expanded to assess the
effects of accessibility and quality on the production of the intended impacts. Chapters 4 and 5 describe the use
monitoring and diagnostic studies to assess input variables.

The effectiveness of educational or other kinds of human development projects will be affected by cultural
variation and the extent to which local culture supports or is in conflict with the programs being developed. As a

illustration, the USAID report cites considerable variations between regions in Nepal with respect to the cultural
expectations regarding the extent to which women should become involved in trading and other economic
activities outside the home (see Acharya and Bennett 1981). These variations are likely to affect the willingness
of families to send their daughters to school (rather than keeping them at home to help with housework), and al:
the extent to which women can capitalize on their improved education. In another example, "superior health
achievers" in ten societies appear to come from cultures with an ideology that encourages greater status and
autonomy for women and that places a high value on female education (Caldwell 1986).

In the analysis of girls' primary education, two kinds of impacts were assessed: economic and social. Economic
impacts; were assessed in terms of increased female labor force participation, greater employment opportunitie
performance in the informal sector and in self-employment, and honmarket activities and household production
A literature review was conducted in each of these areas to develop hypotheses concerning the ways in which
improved education could affect the economic status of women. In the area of self-employment and informal
economic activities, for example, there is considerable evidence that low literacy levels are one of the major
barriers to women's access to credit (Lycette and White 1989). Educational level has a less clear impact on
women's participation or performance in the informal sector.

Education is also expected to produce social impacts on girls. The model suggests that the impacts may be
different in rural and in urban areas. In both cases four main types of impacts are examined: skill acquisition,
attitudes, control over one's own life, and the effects of controlling one's own income. For example, a number of
hypotheses are proposed as to the potential impects ¢f women having direct control over income. Earlier studie
are cited suggesting that a greater proportion of & woman's earnings are used for the nutrition and education of
children, and that the autonomy resulting from control over income tends to reduce fertility.
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This model makes explicit testable hypotheses to explain both the kinds of impacts that are expected, and the
social and economic factors that influence the extent to which the changes occur. If expected impacts are not
produced or if unanticipated changes do occur, it is then possible to reexamine each stage of the model to
determine where and how reality departed from expectations. In this way the model can be continually

revised and adapted to the cultural and economic variations of particular countries or regions.

Using a Model to Monitor the Impacts of Structural Adjustment Programs on the Poor

During the past few years more than thirty African countries have found it necessary to introduce far-reaching
structural adjustment programs to correct chronic deteriorations in their economic and social conditions. Most o
these adjustment programs have involved substantial reductions in government expenditures on the social sect
cutbacks in public sector employment, and large increases in the price of basic commodities such as food,
clothing, and public transportation. These measures, however beneficial in the medium and long term, may hav
imposed severe burdens on the poorest and most vulnerable sectors of society in the short run. In order to help
countries that are undertaking structural adjustment programs reduce the "social costs of adjustment," the Worl
Bank, African Development Bank, and the United Nations Development Programme (UNDP) jointly sponsored
the Social Dimensions of Adjustment in Africa (SDA) Program. The SDA program is helping the more than thirty
participating African countries develop data bases to monitor the impacts of adjustment programs on the poor, t
identify and implement social action programs (such as nutrition, the maintenance of basic social infrastructure,
public works programs, and credit to promote microenterprises) designed to have a rapid impact on the identifie
vulnerable groups, and to assess the impacts of these social action programs.

One of the primary objectives of the SDA program is to help countries establish national data bases that can

Monitor the changes in the social and economic conditions of different population groups that appear to be
associated with structural adjustment and related economic policies.

Identify the groups most seriously affected by different measures and describe the main kinds of pressures or
problems to which they appear to be subjected (for example, increased prices of basic commadities, falling pric
or markets for their products, loss of primary and secondary employment).

Monitor the performance of social action programs, evaluate their impacts, and seek to assess the factors
contributing to their outcomes.
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Framework Showing Links between Policy Interventions, Market Factors,
Poverty Programs, and Impacts at the Community and Household Levels
Source: Adapted from World Bank (1990).

Identify the programs needed to protect or benefit vulnerable groups and suggest ways in which the effectivene
of current programs could be increased.

Figure 3-5 presents a framework adapted from SDA (World Bank 1990c:86) that can be used to define the dat:
required to meet these four objectives. The framework identifies the ways in which structural adjustment policie
are likely to affect poor and vulnerable groups by identifying the potential links between

Four sets of macroeconomic policy interventions (devaluation, trade policy, fiscal/monetary policy, market and
other institutional reforms).

The operation of labor, product, and credit markets—showing how they are affected by project interventions.
Poverty alleviation interventions at the sector, program, and project levels. Four main kinds of interventions are
identified: (1) enhancing and maintaining hurian capital (such as education, population, health, and nutrition); (

strengthening local and community organizations and maintaining basic social infrastructure; (3) promoting
economic opportunities; and (4) providing programs to protect those who are left out (such as the old,
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handicapped, and sick).

Potential outcomes at the community level (strengthening community organizations, maintenance of physical
infrastructure) and small business level (for example, increased employment, provision of a wider range of
services to local communities).

Potential outcomes at the household level for different affected population groups (impacts on income,
employment, consumption, health, education, access to basic services, and the like).

The SDA program has developed a priority survey system that can provide the basic information required at ea
of the above levels (for a detailed description of the objectives, content, and methods of analysis of this survey
program, see Grootaert and Marchant 1991; and for an illustration of how this method was applied in Ghana, se
Boateng and others 1990). Information is collected through three main survey instruments:

The SDA priority survey system (PSS) is used to rapidly collect the information needed to identify target groups
during the process of adjustment. It is designed to identify what is occurring without necessarily explaining why.
The survey is normally administered in less than one hour and is intended to provide rapid feedback on the effe
of

the adjustment process. Box 3—-1 summarizes the main information categories covered by the PSS.

The social dimensions integrated survey aims at providing a complete and integrated data set needed to better
understand the mechanisms of the adjustment process at the household level. The focus is on diagnosis and tr
reasons that certain impacts or effects are produced. Data collection is time—consuming in that information is
collected at different times of the year. The integrated survey covers the size and composition of the household
health; education; employment status of each household member; housing; valuation of durable, productive, an
financial assets; productive activities, both agricultural and nonagricultural; income, transfers, and savings; and
food and nonfood consumption and other expenditures.

The social dimensions community survey is intended to provide community—level data on prices and
infrastructure that can easily and readily be integrated with the data collected through the household surveys.

The surveys produce several kinds of outputs:

They rapidly identify vulnerable groups and provide rapid feedback on how each group is affected by structural
adjustment policy interventions.

Box 3-1.
Information Covered by the SDA Priority Survey

1. Household roster: demographic characteristics, education, health, and
employment

2. Employment

3. Housing and facilities: occupancy status; access to water and fuel; access to
food market, school, health facilities, and transportation

4. Migration

5. Agricultural enterprises
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6. Nonfarm enterprises

7. Household expenditures: expenditure and changes for five key food items and
essential nonfood items.

8. Income by source

9. Assets

10. Anthropometrics: weight and height of children 3-59 months
Source : Grootaert and Marchant (1991:21).

They can be used to monitor the implementation of policies and programs and rapidly identify problems and
possible solutions.

They help the authorities evaluate different policies and programs, with recommendations on how they might b
improved.

Structured Learning

In recent years international development agencies and national governments have become increasingly aware
their lack of success in learning from the experience of the projects and programs they finance and implement.
Even when individual projects and programs are well monitored and evaluated (which in any case is the except
rather than the rule), they tend to be treated in isolation. Few agencies have mechanisms in place that will allow
them to systematically learn from the experience of these activities and to use these lessons to improve the des
implementation, and evaluation of future projects, programs, and policies. The PRISM system introduced by
USAID, and described in Chapter 2, is one such attempt to develop a learning system.

Another approach, which the World Bank has begun exploring, is known as Structured Learning (SL). Although
the approach is still quite new and has not yet been formalized, a number of its elements can be identified.
Basically, it is a comparative method of systematically drawing information from a large number of similar
projects, programs, or policies. This information is then used to provide a framewaork for improving the
formulation, implementation, and evaluation of future activities. SL also involves the development of a model of
the process of project/program/policy implementation, operation, and sustainability. The model should specify tl
causal links between different stages of the implementation process and the identification of factors affecting
outcomes. A series of indicators are also defined for measuring performance and outcomes.

Information on the performance of the model can be obtained in various ways. In some cases experiments have
been introduced into the project to test the efficiency and outcomes of different delivery systems or designs. Th
has been done, for example, in road construction projects where different design standards (such as road surfa
have been used and outcomes such as maintenance costs have been systematically compared. In other cases
systems have been compared on the basis of differences in the environment in which different projects, prograr
and policies are carried out; or differences in implementation and operation that happen to
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Box 3-2.
Using Structured Learning in the Indonesian Water Supply and Sanitation
Project for Low—Income Communities (WSSPLIC)

The aim of this $120 million World Bank—financed water and sanitation proj
in Indonesia was to provide sustainable water and sanitation services to po
people in six Indonesian provinces.

The Structured Learning approach started with a modest and as yet imperf
conceptual framework for considering factors that affect both the demand fi
services (how social, economic, hydrological and policy decisions affect the
services people want and are willing to pay for) and the supply of services
(incentives, risk, accountability, transactions costs, and principal-agent fac
In the project preparation phase, this framework is used to help digest the |
of relevant experience both in Indonesia and in other countries. This is a rig
relatively untapped source of information, with many large and costly failure
and some modest successes. As a result of this review, some potential opt
eliminated as proven losers and a range of promising options are identified
Rather than "pick a winner," the process indicates the uncertainties involve
does so in part by encouraging diversity. That is, each of the six provinces
involved were allowed to design their own set of institutional arrangements
(starting from file previously identified menu of promising options). At the s
time, it acknowledges that within each province the chosen option is not a
arrangement, but a sensible starting point for incorporating a "learning prog
that will lead to modifications, and one in which adjustments can be made &
experience accumulates. An important component of the project in each pr
would then be learning both internally (from its own experiences) and exter
(from the experiences of subprojects in other provinces).

For the moment, only a temporary set of indicators is being used to assess
performance; the medium-term objective is to develop a more rigorous set
performance indicators that can be used not only to measure progress, but
uncover the reasons for less satisfactory performance. Since the testing of
different institutional alternatives is undertaken on the basis of an explicit
conceptual framework, SL in this project can be more easily transferred to :
compared with others. In fact, a proposal has been put forth for an Asian R
Water Learning Process, which would initially include six to seven
Bank-financed projects.

Countries
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Source : World Bank data.

occur. In the Housing Indicators Program, described below, indicators were

Proponents of SL distinguish it from the Classic Research Mode, which favors an extensive and expensive
analysis of a particular situation in a project. While detailed and useful information may be obtained on this
on-specific usually makes it difficul
Highways Design Model developed
is often cited as an example of the
proved extremely popular, a numt

particular activity, the fact that outcomes are always, in some degree, situati
to produce operational guidelines that are applicable to other contexts. The
the World Bank, which by the mid—-1960s had cost aii estimated $25 million,

limitations on the Classic Research Mode. Altircugh tha computer model has
of its parameters, such as the maintenance component, were calibrated with maintenance data only from Brazil

Structured Learning

collected on housing programs and
the urban and macroeconomic environment in fifty—three countries. This programs is probably the largest and
most systematic example of this approach (United Nations Centre for Human Settlements 1992).
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Proponents of the SL approach argue that it would have obtained data on maintenance performance and
requirements for a wide range of countries and operating conditions, and at considerably less cost.

To use SL, a distinction must be made between "hard" and "soft" activities and between situations in which the
scope is "narrow/simple" and "broad/complex." A "hard" activity would be one such as the Highways Design
Model, which features a clearly defined conceptual framework, precise hypotheses, and specified outcomes. In
contrast, examples of "soft" activities would include rural development, poverty alleviation, and resettlement
programs. In each of these cases it is difficult to specify the conceptual framework or to define precise hypothe:s
and outcomes. Scope refers to the size and diversity of the areas covered by the activity and the number of
variables included. An education project that seeks to improve reading skills through a small number of
innovations would be a simple project, whereas an integrated urban development program involving housing,
water supply and sanitation, road construction, and housing construction loans would be a complex project. Bo»
3-2 illustrates the application of SL to a complex and "soft" water and sanitation project in Indonesia.

Applying Structured Learning to the Development of Housing and Urban Sector Policies: The Housing Indicators
Program

Although international development agencies such as the World Bank have invested billions of dollars in suppo
of urban housing programs, their investment represents only a very small fraction, (probably less than 1 percen
of total investments in this sector by governments and the formal and informal private sector in these countries.
Consequently, if donors are to make any significant contribution, they need to understand how to use their
resources to support or promote a favorable policy environment in the urban sector of developing countries. Th
Housing Indicators Program (United Nations Centre for Human Settlements 1993), which is a joint program of
the United Nations Centre for Human Settlements (UNCHS) and the World Bank, demonstrates how structured
learning can be applied to the collection and analysis of Housing Indicators on some fifty—three countries. Box
3-3 lists the indicators on which information is collected (where available) on all fifty—three countries covered by
the study.

The comparative analysis of these indicators has the following objectives (UNCHS 1992):

To provide governments with a conceptual and analytical tool for measuring the performance of the housing
sector in a comparative, consistent and policy—oriented perspective.

To establish baseline data in participating countries for new national shelter strategies and new housing sector
loans.

To create a framework for comparing housing sector performance between countries and cities, as well as
between different time periods.

To create a typology of countries with similar housing sector profiles.

To contribute toward establishing a new institutional framework within countries for formulating and
implementing sector-wide housing policies.

To work toward the creation of an international network of experts and institutions capable of overseeing the
development of the housing sector.

The indicators and the comparative anaiysis offer pelicymakers and planners at the national and international

level a number of tools for structured learning. First, the comparative analysis shows how the housing sector in
particular country performs in comparison with the same sector in other countries (or cities) with similar

Applying Structured Learning to the Development of Housing and Urban Sector Policies: The Housingfhdicator
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economic and demographic

Box 3-3.
Indicators Used for Comparative Analysis in Housing Indicators Program

1. New household formation

. Homelessness

. Housing production

. Housing investment

. Ratio of house price to income

. House price appreciation

. Floor area per person

2
3
4
5
6. Ratio of rent to income
7
8
9

. Permanent structures

10. Water connection

11. Journey to work

12. Unauthorized housing

13. Residential mobility

14. The vacancy rate

15. Owner—occupancy

16. The housing credit portfolio

17. The credit to value ratio

18. Housing subsidies

19. Targeted subsidies

20. The land development multiplier

21.Infrastructure expenditures per capita

22. Construction cost

23. Industrial concentration
24. The skill ratio

25. Households per dwelling unit

26. Persons per room

27. Squatter housing

28. New housing credit

29. Mortage to prime differences

30. Mortgage to deposit differences

Applying Structured Learning to the Development of Housing and Urban Sector Policies: The Housin@lhdicator
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31. Mortgage default rate

32. Land concentration

33. Import share of construction

34. Construction time

35. Restrictiveness index

36. Institutional development index

37. Rent control index

38. Public housing stock

39. Public land ownership

40. Urban area growth rate

41. Household size

42. Median unit size

43. Median annual rent

44, Median house price

45. Developed land price

46. Raw land price

47. Median unit reproduction cost

Source : UNCHS (1992a).

characteristics. This helps policymakers define objectives (for example, to achieve at least an average
performance compared with similar countries) and also indicates how much improvement can reasonably be
expected. Second, if indicators continue to lag behind other countries, this indicates the policy issues that need
be addressed. Third, where countries are performing above average, this suggests that there are some importa
lessons to be learned.

Finally, the indicators can be of use to international agencies in demonstrating the links between housing
indicators and macroeconomic variables. These links indicate why it is important to consider the housing sector
within a broader set of macroeconomic policies, and also provide clear

benchmarks for assessing the comparative impacts of different kinds of interventions.
Summary

The principal message of this chapter is that social programs ought to define their activities, resources, outputs,
and inputs explicitly, since their ultimate objectives are to have a measurable effect on society. Therefore, socia
programs should be designed to include testable hypotheses, the accuracy of which may be improved upon ove
time. Since social programs include testable hypotheses, they can and should be portrayed as models to clarify
how specific resources and activities are related to the production of program outputs, and how these outputs e
to measurable beneficial effects.

Several approaches were discussed. We did riGt atternpt to rank them by our own preferences since our main
concern has been to underscore the value of modeling, rather than to promote a single approach to doing so.
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Recommended Reading

Asher, Herbert. 1983. Causal Modeling. Quantitative Applications in the Social Sciences 3. Beverly Hills, Calif.:
Sage.

A relatively technical explanation of how path analysis is used.
Bamberger, Michael, and Abdul Aziz. 1993. The Design and Management of Sustainable Poverty Alleviation
Programs; The South Asian Experience. EDI Seminar Series. Washington, D.C.: World Bank, Economic

Development Institute.

Detailed discussion of participatory approaches to project planning and evaluation and of social development
applications of logical framework analysis.

Cook, Thomas, and Donald Campbell. 1979. Quasi—Experimentation: Design and Analysis Issues for Field
Settings. Chicago: Rand McNally.

Explains the logic and application of quasi—experimental designs. Although many examples are included, they «
all drawn from the United States, and many of the techniques would be difficult to replicate in developing
countries owing to the lack of data.

German Development Agency (GTZ). 1987. ZOPP: An Introduction to the Method. Frankfurt am Main.

An explanation of how logical framework analysis can be combined with participatory planning.

Miles, Matthew, and Michael Huberman. 1984. Qualitative Data Analysis: A Sourcebook of New Methods.
Beverly Hills, Calif.: Sage.

Describes how modeling techniques can be used with qualitative data. All the examples are drawn from the
education sector, but the principles can be applied more generally.

O'Sullivan, Neil. 1993. "Identification and Design of Poverty Alleviation Projects," in Bamberger, Michael and
Abdul Aziz. 1993. The Design and Management of Sustainable Poverty Alleviation Programs; The South Asian
Experience. EDI Seminar Series. Washington, D.C.: World Bank, Economic Development Institute.

Explains how participatory approaches can be incorporated into the planning and design of development projec

Practical Concepts Incorporated. 1979. The Logical Framework: A Manager's Guide to a Scientific Approach to
Design and Evaluation. Washington, D.C.

Simple explanation of how Log Frame Analysis is used. The discussion is oriented toward the international don
agencies and does not address issues relating to participatory planning.

Notes

1. The Operations Evaluation Department (1287) reported that only 80 percent of World Bank projects complete
in 1985 could be classified as "worthwhile" arnid that ilie proportion was significantly lower for complex projects
in low—income countries where major social and eccnremic transformations were required.
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2. See GTZ (1987) for a discussion of the participatory planning approach to log—frame analysis. See also the
chapters by Neil O'Sullivan in Bamberger and Aziz (1993).

PART Il—

DESIGN AND IMPLEMENTATION OF MONITORING AND
EVALUATION

A GUIDE FOR PRACTITIONERS

4—
Monitoring Project Implementation to Ensure Efficient and Timely
Production of Outputs

In Chapter 1 monitoring was defined as a continuous management activity that helps a project achieve its defin
objectives within a prescribed time frame and budget. Monitoring provides regular feedback on the progress of
project implementation and on the problems faced during implementation. It consists of operational and
administrative activities that track resource acquisition and allocation, the production or the delivery of services,
and cost records.

Defining Management Information Needs

The purpose of a monitoring system is to provide, in a timely manner, the information needed (a) to ensure that
project is implemented efficiently and economically and is achieving its objectives and (b) to help in the selectio
and planning of future projects. Before a monitoring system can satisfy these criteria, it is necessary to identify
the intended users ("stake—holders") and to fully understand the information they need and how they will use it.
number of recent reviews of evaluation experience in the United States and Europe have emphasized that the
successful outcome and usefulness of evaluations depend on close cooperation between the

evaluators and their clients at all stages of the evaluation (Osborne and Gaebler 1992; Rist 1990; Wholey,
Newcomer, and Associates 1989).

Defining Project Stakeholders and Their Information Needs

Most development projects involve at least four categories of agencies: international agencies (donors, NGOs,
research foundations); national and sectoral agencies (central government ministries, financial agencies, line
ministries, local NGOs, and national consulting and research groups); project implementing agencies; and
intended beneficiaries. These groups are often referred to as stakeholders to emphasize that they have an intel
in the outcome of the project and, consequently, in the orientation and interpretation of the monitoring and
evaluation studies.

Now that evaluators have come to understand the political nature of their profession, they are focusing more
attention on identifying the myriad of stakeholders whose interests and concerns affect the fate of evaluations.
They realize that stakeholder grouns often have conflicting political interests in whether the evaluation should b
done at all, what should be studied, and how the resuits should be interpreted and disseminated (or not
disseminated). There is also a growing consensus that the evaluator must identify the principal stakeholders an
understand their information needs to ensure that evaluation is focused on utilization. This sensitivity increases
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the likelihood that the results of an evaluation will be used to influence the project. Different users have different
perspectives—which may be contradictory—and the evaluator must often negotiate with various stakeholders t
reach a consensus on what is to be studied. The evaluator must also try to reflect fairly some of these different
points of view.

A number of fundamental issues continue to be hotly debated. One concerns what might be called "objective trt
versus fairness." Many continue to believe the evaluator should be an objective and impartial outsider, who
applies rigorous (and unbiased) research methods in an effort to provide objective answers to questions about |
well a program has performed. Others (for example, Guba and Lincoln 1987; Palumbo 1987; and Patton 1987)
argue that the search for objective truth is meaningless and that the role of the evaluator is to represent fairly th
perspectives of each of the principal stakeholders.

Those who advocate stakeholder analysis have raised other questions about the role of the evaluator. Is it
appropriate to work for a single client

and to adopt his or her conceptual framework? Should evaluators pass judgment on programs and their underly
assumptions, or should they try to be ethically neutral? To what extent should evaluators try to control the way i
which information is used? Patton (1978, 1982, 1987) believes that the evaluator should try to ensure that the
results of the evaluation are properly used, and he discusses in considerable detail how this can be done.
Chelimsky (1987), while fully aware of the political nature of evaluation, emphasizes that different kinds of
evaluation can be used at different stages of the policy cycle. The intelligent evaluator who understands these
applications, Chelimsky argues, can increase the likelihood that the evaluation findings will be used rationally.
Weiss (1987) believes the evaluator has much less control over how the information will be used.

Although most of the stakeholder literature refers to the United States, there has been some discussion of the
influence that donors—often among the largest and most influential stakeholders—have had on the scope and
objectives of international evaluations (Bamberger 1988a).1 Gran (1983:303-4) states that World Bank
evaluations

focus on the degree to which productive targets and implementation schedules have been met. Time permits or
the enumeration of a few simple variables such as the number of loans to "small farmers" or number of wells du
Little or no investigation takes place that would lay bare the quality of the activity. If a road is built the entire
community is assumed to benefit. No thought goes to building up the capacity and legitimacy of local
organizations so that regular repairs on the road would take place. If production does rise, the project gets the
credit as though simple direct links can be proven. If there are minimal gains, local conditions or limited
extension systems are to blame. Blaming the victims avoids system contradictions and dangerous political issut

Gran's point is that the World Bank adopts a "developmentalist, neo—classical economic approach" that implicitl
accepts the political and economic system in which projects are planned and implemented. Consequently the
evaluations focus mainly on economic, technical, and financial issues and deliberately (or inadvertently) avoid
broader political and economic considerations that are much more important in explaining project failures. He
also claims that because of the Bank's international nature it is isolated from the kinds of criticism to which
bilateral agencies are subjected and hence can determine its own agenda of topics to cover in the evaluations.

Turning to USAID, Gran (1983:309-10) states that
AID's environment . . . impels evaluators to ty i please the U.S. Congress and AID administrators. Profession:
also see some need for information that wili appease AlD auditors and a more skeptical US public . . . Most

projects get little external scrutiny. Routine post-project summaries follow a standard form and mix descriptive,
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guantitative and subjective judgments. Rarely has baseline data been there that would permit really rigorous
measurement. The system does not reward brilliance or thoroughness, so few of these reports are noteworthy
much used thereafter . . .. AID performs regular evaluations with an assortment of agency personnel versed in t
region or the project types. On average they cannot afford to be too critical; the players have to continue workin
together. The system is, however, far more open, so that provocative critical work appears irregularly throughot
the project cycle.

Gran cites examples such as the effort begun in 1979 by the Office of Evaluation in the Bureau for Program anc
Policy Coordination to assess the results of development evaluations and to provide guidelines for building new
standards. However, Gran (1983:310-11) concludes that

these reports are also quite limited in certain crucial ways. It is not just that they focus largely on donor agency
needs, slightly on host country needs, and very little on needs of project participants. There is a consistent patte
of bureaucratic timidity about concluding policy recommendations, an unwillingness to go where much of the
evidence pointed. As an occasional consultant | understand reasonably well the pressures to bureaucratize
language and substance in order to be found acceptable . . .. It is a neat circular pattern by which new ideas an
the interests of the poor remain excluded or poorly represented.

In a recent review of the approach of OECD countries to the evaluation of the development programs they
finance, Rist (1990:42) argued that donors mainly use evaluations to satisfy their own domestic information nee
and make little effort to involve the beneficiary countries in the design, implementation, or interpretation of the
results:

The record of DAC countries on this account is not impressive. As noted by the Expert Group (OECD 1986),
recipient country involvement in defining the purpose and scope of evaluations has been very limited in all but t
most operations—focussed evaluations and even there their involvement has often been confined to a pro forme
review and approval of the terms of reference

which have been drafted by donors. Recipients have not been encouraged to participate in formulating issues a
guestions on some of the most influential determinants of project and program success. They are explicitly
excluded from the planning of certain types of evaluation, particularly those which address the donor's program
policy, management or procedures.

Other critics show how the design, management, and evaluation of projects are affected by the culture and
operating procedures of these agencies and of the governments with which they interact. Chambers (1983:13-
says the following six biases limit the capacity of donors to effectively design or evaluate agricultural and rural
development projects:

Spatial bias. Project staff and researchers do not stray too far from urban centers, tarmac roads, and roadside
projects.

Project bias. Agencies plan in terms of, and evaluate, projects and show little interest in what happens to the rt
poor who are usually not affected (at least directly) by projects.

Person bias. "Rural development tourists," as Chambers calls them, tend to get most of their information from
elite groups, males, and users and adopters of new technology; and from people who are active, well, and pres

Dry—season bias. Experts make few visits dijring the rainy season So they rarely get to appreciate the impacts
flooding.
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Diplomatic bias. A combination of politeness, fear, embarrassment, and language problems frequently deter
visitors from speaking to the poor, the underprivileged, or those who are not directly involved in the projects.
Often it is considered discourteous to insist on meeting with people not on the itinerary prepared by your hosts.

Professional bias. Professional visitors are frequently drawn to the wealthier, better-educated, and more
progressive farmers, since they are the ones best able to discuss the topics of interest to the outside agronomis
extension worker, or economist.

As a result, many outside experts fail to perceive the true dimensions of rural poverty and are often overoptimis
about the potential impacts of their projects or skeptical about estimates of the severity of rural poverty. Similar
biases surround urban development. Salmen's (1987) participant observation studies of housing upgrading
projects in La Paz and Guayaquil found that government executing agencies and donor project staff both tend t
rely heavily on contacts with "community leaders" (sometimes

self-designated) and house—owners who are better off, rather than on low-income squatters and renters who &
difficult to locate.

The Information Needs of Major Stakeholders

At the international level, stakeholders include multilateral and bilateral agencies, foundations and research
institutions, and international NGQs.2 Donor agencies are made up of different departments, each with their ow
information requirements. The project divisions, which are responsible for supervising project implementation,
require periodic information on the physical and financial progress of projects in relation to the targets specified
in the loan agreement. In contrast, programs or policy divisions may require broader economic or social data to
assess the degree of intended impacts achieved or to help in the selection of future projects.

Donor and lending agencies also vary considerably in their orientations. In Bangladesh, for example, a number
donor agencies, concerned with what they considered too narrow an economic focus of the donor community,
created the "Like—minded Group" to sponsor broader program evaluations that focus on social, political, and
cultural needs, as well as the economic dimensions of development.

NGOs at both the international and national levels have become increasingly concerned about their access to
information needed to identify and plan projects; they feel that their ability to participate in policy formulation is
seriously constrained by their limited access to information on projects being prepared and appraised by
international agencies. The kinds of questions asked in NGO evaluations are often quite different from those
covered in government and donor M/E systems (Marsden and Oakley 1990).

At the national level, the planning ministries or the policymaking units in the line ministries are usually interestec
in receiving a summary of progress in the physical implementation of a project and how this is affecting loan
disbursements. The more sophisticated agencies are also interested in comparisons of cost—effectiveness or th
economic rates of return of alternative projects. Although there is still very little demand for the kinds of
prospective evaluations used in policy research and strategy planning in the United States and some other
industrial nations, an increasing number of countries are becoming results—oriented rather than input—oriented
in

recent years have expressed considerable interest in strengthening ex—post evaluation capacity, particularly in
Asia.
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All countries have a government agency (usually the Ministry of Finance ) in charge of monitoring the financial
performance of their projects. Monitoring is often limited to standard auditing, but in some cases it employs
cost—effectiveness techniques. A number of developing countries have created separate watchdog agencies to
care of monitoring, such as the Programme Evaluation Organization in India (see World Bank 1983). Pressed t«
obtain maximum utility from their scarce resources, governments are beginning to pay more attention to
cost—effectiveness in their project monitoring. Countries such as Colombia and Brazil (among others) are
beginning to tie future budget allocations to the assessment of project performance.

As evaluations begin to focus on anticipatory analysis and prospective evaluations, policymakers, including
central banks, may become an important consumer of evaluation outputs—assuming that the information can b
produced in the format, and within the time frame, they require.

Line ministries such as Housing, Irrigation, and Health are usually responsible for coordinating and supervising
projects, and for preparing information required by central planning and financial agencies. The kind of
monitoring and evaluation information that ministries require varies greatly, from basic monitoring tables to
sophisticated research projects.

In many countries, the research community is the main source of data on projects and on their links to overall
development strategies. The academic community may also press their evaluation colleagues to make their stu
more sophisticated and academically "interesting." In addition, there may be pressure to ensure that the evalua
follows a particular ideological line.

Women's organizations, too, are becoming important stakeholders at both the national and project levels. In Inc
for example, the Self-Employed Women's Association (SEWA) and the Working Women's Forum have both
been able to persuade the government and donors to address gender issues. Largely as a result of pressure fr
SEWA, the government of India prepared a study on the economic and legal status of the self-employed.

At the local level, implementing agencies require short—and medium-term information to monitor progress and
detect and help resolve problems

Table 4-1.
The Timing and Purpose of the Main Kinds of Monitoring Studies

Study Purpose Timing

Performance monitoring To track the use of project input&®keports produced monthly or
and production of outputs and taquarterly throughout the period
identify delays and problems. of project implementation.

Financial monitoring To monitor the correct use of  Weekly or monthly, quarterly
funds, disbursements, and and annually.
internal cash flow and assess
cost—effectiveness.

Diagnostic studies To understand why Follow-up to examine
implementation and sustainabilitgroblems identified in
problems have occurred and  performance monitoring; or
propose solutions. conducted periodically to assess
implementation performance.

Midterm assessment of To assess the overall progress dilidpoint of the implementation
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project performance the project in order to identify  phase.
key issues and required changes.

Project completion report To assess project implementatidACR prepared within six
(PCR) and project audit performance of the executing months of final loan
agency; followed by an disbursement; audit follows
independent audit to evaluate theubmission of PCR.
extent to which loan agreement
terms are being met.

Monitoring operations, To assess the capacity of the Once project is operational,

maintenance, and project to continue delivering  studies can be conducted on a

sustainability intended services and benefits periodic basis or at one point in
throughout its planned economidime (for example, after five
life. years).

when they arise. These agencies are also required to produce monitoring data for agencies at the national level
All these agencies are made up of various divisions, each of which has different information needs and different
expectations from a monitoring unit.

Authorities often make little effort to consult with project beneficiaries in the design or discussion of the
monitoring studies. However, they are beginning to recognize that beneficiaries have an important role to play i
all stages of the design, implementation, and interpretation of the evaluation. Many community development
organizations are already helping beneficiaries develop their own systems for monitoring projects, particularly fc
ensuring that benefits reach the intended population groups.

Components of a Project Monitoring System

Table 4-1 summarizes the timing and utilization of the main kinds of monitoring studies.

Monitoring Project Implementation

Most projects have a clearly defined set of inputs (money, materials, equipment, staff, technical assistance) tha
are expected to produce a given set of outputs (houses, roads, children vaccinated, small business loans
authorized) within a given period of time. Project management requires periodic reports comparing actual and
planned progress toward each of these implementation targets. The production of these reports is usually refert
to as input—output monitoring, or sometimes performance monitoring.

Table 4-2 illustrates a simple way to monitor progress using a two—bar chart (often called a Gantt chart). It
compares actual and intended progress for each project component. The chart lists twelve components and she
the planned start and completion dates, and the actual or expected start and completion dates. Expected delay:
weeks) are also given, along with the present status of each component. Casley and Kumar (1987:45-49) shov
how Gantt charts can be used in monitoring agricultural projects. Several software packages now exist for the
personal computer market to help managers develop and update Gantt charts (for example, Timeline, Harvard
Total Project Manager).

An alternative approach uses three bars instead of two. This extra bar shows the percentage of work completec
each component. The disad-
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Table 4-2.
Using a Two—Bar Gantt Chart to Plan and Monitor the Main Phases of a Housing Project
- —
‘ Revised
| 1986 1987 1988 1989 1990 Estimate {
Phase ‘121412345133413.3413}41 (weeks) | Status
Approval of contract | | +8 | Completed
. - — B U S E— !
Earth moving w I +16 | Completed
| | {
Installation of water ‘ 1 +18 | 82% of domestic water
| connections completed
Installation of sewage system +15 72% of sewage pipes laid
lnst?lﬁh?h?&ﬁhﬁnl\};ﬁ o ;-"WV I ERSE | 44% of drains laid
[ Road construction 1T T +6 | Roads 65“’,'.;Ci)n\bl&..'7(~t.‘ibl;; ;tecp
| . _____terrain will slow completion
Selection of participants | +6 { 6,000 to 12,000 participants
i — | | | already selected
Construction of core housing units | +12 [ 20% of core units constructed
|
- S——— — - + — 4—-— e c—— —
Group house construction | +18 | Lag due to delays in earlier stages
Construction loan -app.'nva] 112 }
|
| . S
Plot occupation +17 1
|
Community facilities 5 ‘ +18 i
| l :

Note: Column headings indicate year and quarter.

Planned start and completion dates [l Actual or projected start and completion dates

vantage of this method is that the bar representing the percentage of work completed can often be misleading.
example, if 82 percent of domestic water connections have been completed, this does not necessarily mean the
the component is 82 percent completed. Work in the remaining sectors may be much slower because of legal
problems relating to the removal of houses obstructing the work, or the terrain may be much steeper, and so th
remaining work will be slower and more expensive.

Another widely used approach is logical framework analysis (described in Chapter 3). In this case, all project
goals for a given time period are spelled out together with the criteria for measuring the degree to which each
objective has been achieved. At the end of the period, the actual and intended progress are compared and the
reasons for any differences are examined. The logical framework approach is particularly well suited to social
development programs because it emphasizes processes and forces the program manager and the evaluator t
define and assess the assumptions concerning how the project will be implemented and how different groups w
respond. This is a simple and useful example of the application of models in the evaluation of social programs.

In more complex projects a logical network (PERT chart) may be constructed in which all the components of a
project are laid out in logical sequence. The network shows which stages must be completed before others can
begin and also estimates the time required to complete each component and the total time it should take to
complete the project. Figure 4-1 illustrates a relatively simple logical network for a sites and services project
involving thirty—four activities of which only the first fourteen are included in the figure.3 The complete project
consists of ten main components (land acquisition, design, offsite services, tendering, construction of core units
selection of participants, material loans, compietion of habitabie unit, occupation of units and start of cost
recovery) of which only the first four are included in =igure 4-1. Each component comprises a series of activitie
that must be carried out in a certain logical sequeiice. Thie number of weeks it will take to complete each activit)
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is also estimated. A "node" indicates the estimated minimum and maximum number of weeks up to the
completion of each activity. For example, activity 1 consists of defining the types and numbers of housing units
be constructed. The number between nodes 0 and 1 indicates that this activity is expected to last four weeks.
However, the numbers in node 1 indicate that it could last up to six weeks. Similarly, activity 2, general housing
unit design and estimate of costs, is expected to last four weeks, but it could last up to seven weeks, so

Off-Site Services

Land Acquicition Tendering
39 m m
16,/ o 13\12. /| 1011 |
Key
Lag Time Minimum Time
\L Nodo to Complote

\J
4 \I Maximum Time
to Complete

Project Design

Figure 4-1.

Using a Logical Network Chart to Plan the Implementation of a Sites and Services Housing Project

Note: The example only covers the first 14 nodes. The complete chart has 31 nodes and also covers the phase
the core unit, selection of participants, material loans, completion of housing units, occupation, and start of cost

that the total elapsed time up to the completion of this activity will be between eight and eleven weeks.

The logical network is a useful tool for project planning and monitoring. It indicates the links between project
components and hence the potential bottlenecks. A variety of computer software is available for constructing
networks and for monitoring programs, and thus eliminates the tedious and error—prone manual work involved i
designing and updating these charts.

Excessive Emphasis on Monitoring Inputs and Physical Outputs

Recently a number of writers (for example, Osborne and Gaebler 1992: chap. 5) have criticized conventional
approaches for placing too much emphasis on monitoring inputs and physical outputs and not enough on
evaluating the quality of outputs or achieving the intended products or objectives. They argue that as long as
performance is evaluated in terms of numbers there will be a tendency to ignore quality and to lose sight of the
ultimate goal of the program—namely to produce a particular product. They cite innovative methods used in a
number of U.S. cities and states to deveiop obiective indicators suitable for monitoring the quality of services
such as street cleaning, road maintenance, and cormiriiunity security.

Excessive Emphasis on Monitoring Inputs and Physical Outputs 100



Monitoring and Evaluating Social Programs in Developing Countries

Financial Monitoring

Project managers, central government agencies, and donors all periodically require information on the financial
performance of projects. The project cost summary chart given in Table 4-3 illustrates one of the simpler systel
for financial reporting and control. For a more detailed discussion, see Bamberger and Hewitt (1986:Annexes G
and 1). The example of a hypothetical housing project is used to illustrate how this chart is used. The chart was
prepared at the end of year 2 of a five—year project. The chart compares expected and actual costs for each pr
component in different financial periods. The reasons for changes in actual or expected costs should be given il
an accompanying written report. The chart permits the following kinds of analysis:

Changes in the expected total cost of each line item and of the total project. By the end of year 2 it can be seetl
that the actual projected total cost has increased by 11 percent in comparison with the original estimate. The
biggest increase is in the price of land and in the cost of management and administration (both increased by 19
percent).

Table 4-3.
Example of a Project Cost Summary Chart: Year 2 of a Five-Year Housing Project

Expected Total Project Cost Budget for Financial Year

(thousands of dollars) (Year 2 of Project)
Cumulative Expenditures
Line Item Plan  Actual % change Plan Actual % change Plan Actual %
change
Land 1,983 2,181 +19.1 500 950 +90 1,983 3,500 +76
Civil works 5,788 6,400 +10.5 4,100 3,500 -15 5200 4,500 +86
Materials loan 788 906 +14.9 550 350 =37 650 400 -39
program
Community facilities 679 747 +10 450 250 -45 500 300 -40
Design and 710 781 +10 500 650 +13 650 900 +38
engineering
Management 1,042 1,250 +19.1 250 350 +14 450 780 +73
Technical assistance 490 539 +10 200 50 =75 350 100 =72
Total 11,480 12,804 +11.1 6,550 6,100 -7 9,783 10,480 +7

Comparison of planned and actual budget for current financial year. It can be seen that while expenditure on la
is almost twice the planned expenditure for —the current year (year 2), expenditure on many line items are lowe
than expected. The accompanying written report would explain that this was due to delays in project
implementation and not to cost savings.

Comparison of actual and planned cumulative expenditures to the end of the second year. There has been an
overall increase of only 7 percent, which is again due to delays in implementation.
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Cost variance analysis can be used to investigate any observed departure from planned costs (Bamberger and
Hewitt 1986:Annex G). Cost variances are decomposed into price variation, contractor variations in quantity or
guality, and changes in project design. Similar formats can be used to monitor contractor payments, loan
repayments, and the like.

Many projects provide loans to families, cooperatives, or enterprises. In order to facilitate loan repayment, it is
essential to have a reliable, up—to—date record of loan authorization and repayment. By classifying borrowers in
income groups, it is possible to monitor whether loans are going to the target income groups (rather than to
higher-income groups, as often happens). Casley and Kumar (1987:42-43) give an example of a more comple
monthly credit record form for an agricultural project. It distinguishes between short- and medium-term credit
and the purpose of the loan (purchase of seeds, fertilizer, tractors, irrigation pumps), and also between loans gi
under each of three different projects.

Whereas the traditional emphasis of financial monitoring was on auditing, emanating from the desire to ensure
that funds were not being misappropriated, there is now greater interest in assessing whether taxpayers or the
nation as a whole are receiving "value for money." This approach— which probably originated in England with
the 1983 Financial Management Initiative and since then has been adopted by Norway and a number of other
European countries—seeks to introduce private sector managerial principles into the management and evaluati
of government.4

Project Monitoring Systems Used by the Implementation, Monitoring, and Evaluation Division of the Ministry of
Planning in Bangladesh

Bangladesh, like many other developing countries, has developed a system to monitor all projects financed una
the Annual Development Plan (ADP).5 Responsible executing agencies must submit a quarterly statement
(IMED Pro Forma 01) to the Implementation, Monitoring, and Evaluation Division (IMED) of the Ministry of
Planning containing the following information for the Quarterly Progress Monitoring Report:

General information on project approval (when approved and initial project cost)

Funds allocated, released, and expended

Physical targets and progress

Contracting of technical staff

Problems and factors affecting the achievement of project objectives.

Similar information must be submitted for the Annual Progress Reports (IMED Proforma No. 02), but in
somewhat more detail. Bar charts are used to compare actual progress with planned progress, and bottlenecks
delays are highlighted in the regular reports submitted to the National Economic Council. IMED staff also make
periodic field visits to meet with project staff and to check on the validity of the data included in the pro forma

report. In practice the frequency of the field visits is affected by staff shortages.

Similar project—-monitoring systems are operating in most of the countries of South and Southeast Asia. These
systems are described in more detail in Khan (1989, 1990) and Ahmed and Bamberger (1989).
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Diagnostic Studies ("Process Monitoring") to Identify and Correct Problems Arising During Project Implementation

The procedures for monitoring project implementation can identify discrepancies between the planned and actu
progress of implementation, but they cannot explain why the problems have occurred. For example, Table 4-2
shows a three—-month delay in the selection of project beneficiaries and an eight-month delay in the occupation
the houses in this project, but in neither case is there an explanation of what has caused the delays. The delays
could have been the result of a simple administrative problem (a delay in the delivery of the microcomputer use
for processing applicants) that has now been resolved, or a more serious problem, such as a lack of interest in
houses being offered. These administrative monitoring studies should be complemented by diagnostic studies ¢
the causes of problems and suggestions for corrective actions. (See Chapter 5 for a more detailed discussion o
diagnostic studies.) These studies must usually be

conducted quickly because project delays are costly. As a result, they are sometimes called rapid feedback or
rapid reconnaissance studies.

More complex problems may require a more careful and more detailed analysis. Rapid diagnostic studies may |
used to find out why participants dropped out from a project; why farmer demand for agricultural credit is
unexpectedly low; or how community work groups have been organized to construct drainage ditches and
whether they are effective. More comprehensive diagnostic studies might be concerned with assessing the
effectiveness of a production cooperative program; analyzing the organization and effectiveness of a small
business credit program; or determining the factors affecting the willingness of farmers to participate in the
management of different irrigation projects.

Diagnostic studies can also be used as a form of quality control and can be conducted periodically, even when
problems have been detected. (See Chapter 11 for a discussion of LQAS, a quality control method used in
industry to control the quality of development projects.)

Midterm Assessment of Project Performance

Government finance and planning agencies and international donors often require a midterm assessment of the
overall progress of a project. Its purpose is to identify actual or potential problems and to provide a sound basis
for changing the design or resource allocations. Since many projects last at least four to five years, the assessn
report is often needed two to three years after the project has started up. The assessment covers all aspects of
implementation and financial performance, the effectiveness of project organization, and its accessibility to
intended beneficiaries. This assessment is largely based on a compilation of existing implementation, financial,
and diagnostic reports, but in some cases additional studies may be commissioned.

Project Completion Report

Most government funding and planning agencies require some kind of report from the agency that executed the
project once implementation is completed. The purpose of the report is to certify that the project has been
satisfactorily completed and to identify any deviations from the planned implementation schedule, outputs, and
budget. In Bangladesh, for exam-
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Table 4-4.
Components of a Typical World Bank Project Completion Report on a
Hypothetical Integrated Rural Development Project

1. The context and the Integrated Rural Development Project
2. Project identification, preparation, and appraisal

3. Project implementation

Project start-up

Changes in project design

Project implementation

Monitoring and evaluation

Procurement

Performance of consultants

Performance of contractors (roads, drainage, rural markets, fish ponds, local
government buildings)

4. Operating performance
5. Financial performance and disbursements

6. Institutional performance and development
Management and organization effectiveness
Institutional development

7. Impact of the project

Agricultural impact

Development of new varieties of rice
Expansion of irrigated areas

Crop yield and production
Employment generation

Institution building

Impacts on the landless and women

8. Economic reevaluation

9. Conclusions

Achievement of project objectives
Project design

Implementation capacity
Performance of the World Bank
Lessons learned

ple, the Implementation, Monitoring, and Evaluation Division of the Ministry of Planning is responsible for
providing a series of progress and completion reports for all projects included in the Annual Development
Program. The reports have a standard format for all sectors and include a project description; financial analysis
(comparison of actual and planned expenditure by year and category of expenditure); manpower analysis
(estimated and actual manpower utilization); and physical analysis for each work component and benefit analys
Benefit analysis includes a benefit—cost analysis and an estimate of foreign exchange savings due to the projec
The format is largely quantitative and intended to ensure that resources have been properly used, rather than tc
yield lessons useful for the design of future projects (Ahmed and Bamberger 1989; Khan 1989).

Donor agencies also require a project completicn report {PCR) on the projects they have helped finance (for a
description of World Bank procedures for preparing PCRs, see Van der Lugt 1990; and for a description of
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procedures used by the Asian Development Bank, see Asian Development Bank 1991). Depending on the
experience and the available professional resources in each developing country, most of the PCR may be prep:
either by the borrower or by the donor agency. In all cases, the draft PCR will be discussed with government
officials, and agreement will be reached on its final form. Table 4-4 gives the table of contents for the PCR on &
typical World Bank—financed project. The PCR seeks to assess the implementation experience of the project ar
to draw lessons for the selection and design of future projects. In the case of World Bank—financed projects, the
preparation of the PCR is the responsibility of the operational department that supervised the project. After the
PCR has been approved by the competent authorities of the borrowing country, it is reviewed by the Operations
Evaluation Department of the World Bank, which then prepares a project performance audit report for submissi
to the World Bank Board of Directors.

The following are typical remarks from the concluding section of a PCR on a hypothetical integrated rural
development project. A hypothetical example is used because the PCRs are internal documents that are norma
not published.

Achievement of Project Objectives. Despite the countrywide entrenchment of privileged village groups into the
key management of the cooperatives over which the project had no control, the project has

been able to strengthen the capacity of local government agencies to service the small farmer, particularly with
respect to irrigation and rural credit. Rice production targets were met by introducing high-yielding varieties anc
by expanding the rice—growing areas through minor irrigation works.

Project Design. The original project failed to build into the design the degree of flexibility that is essential for a
pilot project. It was assumed uncritically that the proposed structure was appropriate for replication and ignored
the budgetary implications on government recurrent annual costs—a situation that is now creating serious
problems for the local government agencies responsible for project operation.

World Bank Project Supervision. World Bank supervision was variable. During the start-up period, insufficient
attention was devoted to the need to assist a largely inexperienced project staff, and problems over
implementation quickly emerged. The Bank was forced to adopt more flexible attitudes to the enforcement of th
loan covenants.

Government Performance. Most of the ministries and departments involved in the project had no previous
experience of the conditions associated with a World Bank loan. The frequency of changes in the incumbent
holding the post of executive director of the project can be interpreted as a measurement of the government's
waning commitment to the project.

A great deal of time was spent attempting to meet the loan covenants, particularly with respect to the eligibility
existing cooperatives to participate in the project, and, as a result of these factors, implementation of the projec
fell behind schedule.

The implementing agency was unable to maintain financial records to standards acceptable to the Bank, and a
number of problems remain with respect to the auditing of project accounts.

Lessons Learned. If the principal objective of a project is to create an institution to provide farmers, particularly
small farmers, with the means to adopt new technology and undertake efficient irrigation development to augme
production, it is counterproductive to combine investments directed toward many different activities under the
same project. For example, the investments shouid probably have
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focused only on crop production and should not have included other activities such a livestock and fisheries.

A future project should not concentrate all of the investments in a few areas of an administrative district. Becaus
of administrative problems, the concentration on a few areas was confusing to local officials in terms of providin
services and inputs, and coordinating overall development of the district.

It is evident from the project that rural development cannot take place without an assured supply of inputs and
services to farmers.

Although the Bank does not publish individual project completion reports, its Operations Evaluation Department
issues an annual review of project performance results (see, for example, World Bank 1987). This report uses
project completion reports to review overall project performance (the proportion of projects achieving satisfactot
results, cost and time overruns, and so on); overall economic, policy, social, technological, environmental, and
institutional impacts of development; and project sustainability. The review also includes a detailed analysis of
progress for each of the major sectors (agriculture; industry; development finance companies; transportation;
power, water supply, and waste disposal; education; and population, health, and nutrition).

Some governments produce similar annual reviews (see, for example, India, Ministry of Programme
Implementation 1987).

Monitoring Project Operations and Sustainability

For most projects, systematic monitoring ends with the preparation of the project completion report (which cove
only the implementation stage), and little information is collected on project operation, cost recovery, and
maintenance. Because project implementation is frequently financed by an international donor or from the
national budget, these external sources insist that the use of their funds be monitored. In contrast, operations a
maintenance are normally financed from the operating budget of the implementing agency, and there is little
external pressure to see that the project actually achieves its intended objectives once it begins to operate.

Both donors and borrowers are coming to recognize that even when implementation has been completed
according to plan, many projects do not produce their intended volume of benefits, or the benefits do not

continue over the intended lifetime of the project. For example, a recent report by the Operations Evaluation
Department of the World Bank found that only 52 percent of the 557 projects audited for all economic sectors a
regions during 1986—-88 were considered likely to be sustained, 15 percent were classified as unlikely, and 33
percent were uncertain or difficult to assess (World Bank 1990a). Some of the problems here were inappropriat
organizational arrangements for project operation (including reductions in staff and authority once
implementation was complete), inadequate budgets and resources, inappropriate technology, lack of communit
participation and support, a negative reaction among intended beneficiaries for social or cultural reasons, the la
of financial provisions for operating and maintenance costs, and incompatibility between the project and the
policy environment in which it operated. An example of this last problem would be a small farmer credit progran
that assumed farm prices would be allowed to rise so that it would be profitable for farmers to increase
production, when in fact government policy kept food prices from rising to ensure a lower cost of living in the
rapidly growing and politically volatile cities.

It is strongly recommended that most projects be systematically monitored during at least the first five years of
operation. Several aspects of the project should be studied during this period:

The quantity and quality of outputs and heneafits prodiiced in comparison with the project targets.
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The social and economic characteristics of actual beneficiaries and of the target population. Depending on the
type of project, some of the key indicators may be household income, sex of the beneficiary, size and type of
agricultural holding, family size, and economic sector.

The capacity and resources (human, financial, equipment) of the organizations responsible for operations and
maintenance.

The patrticipation of intended beneficiaries in project management and maintenance.
Cost recovery performance.

Adequacy of recurrent cost financing.

Adequacy of the maintenance of physical infrastructure and capital.

Chapter 6 describes how projects can be compared in terms of a numerical index of sustainability.

Assessing the Efficiency of Project Implementation

Increasing Interest in Efficiency and Institutional Development

Over the past ten years, development planners have become increasingly concerned with issues related to
organizational efficiency and institutional development. One factor behind this trend is that public sector
institutions have been steadily growing in size and importance ever since governments became more involved |
complex economic and social activities. At the same time, some experts have expressed concern about a declil
in the efficiency (productivity) of many of these institutions (World Bank 1983:4). Second, many of the first
generation of social development projects (particularly urban and health projects) failed to achieve their
objectives because the organizational arrangements had not worked or could not be replicated on a larger scale

Third, donors and lenders have come to realize that the resources they could provide or that developing countri
could afford to borrow are in most cases insufficient to make a large direct impact on the supply of basic service
such as shelter and health. Consequently, development agencies have begun to focus their efforts on strengthe
the institutional frameworks for development management to help countries maximize the effectiveness of their
available resources.

Fourth, as mentioned earlier, it is now believed that project beneficiaries need to be more actively involved in
decisionmaking and project implementation. Increased community participation, many argue, can improve the
efficiency of cost recovery and the quality of community infrastructure maintenance. Participation can also help
ensure a more equitable distribution of project benefits.

In this and the following section we explain how to assess the efficiency of individual project components and
how to handle indicators of the performance of multicomponent projects.

Assessing the Efficiency of Implementation of Individual Project Components
Five measures of project performance can be used to compare the performance of different components.

Speed of implementation. Delays in almost any component tend to increase costs as well as affect the complet
of other components. Speed can
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usually be measured quite easily through Gantt charts or networking procedures described on pages 121-25 o
this chapter.

Cost of implementation. Cost—effectiveness can be measured by comparing actual costs with the original budge
estimates or with the costs of similar projects. Some of the methods for monitoring and analysis of costs were a
described on pages 125-27. The techniques of cost—effectiveness analysis (described in the following section)
especially useful as they measure the unit cost of each output.

Quality of the final product or service. Quality is usually more difficult to measure than speed or the costs of
implementation. One possibility is to ask consumers to rank the quality of the services (for example, using a 5—
6-point scale ranging from "very good" to "very bad"). Or one or more experts could be asked to rank the
services. Jimenez (1980) asked a group of five experts (including architects, contractors, and engineers) to
estimate the monetary value (a good proxy for quality) of a sample of houses in an upgrading project in Manilla.
In economic analysis, changes in quality are often estimated through changes in rental values;. The amount of
rental increase following the installation of water or other urban services is assumed to indicate the additional
benefits households obtain from these services.

Accessibility of services to intended beneficiaries. An objective of many projects is to ensure that project service
or benefits reach a certain target population—defined in terms of its geographic, economic, or demographic
characteristics. When income or demographic characteristics are used in selecting beneficiaries or in approving
loans, it may be relatively easy to monitor accessibility. In other cases, however, special sample surveys or othe
data collection procedures may be required to determine who is actually benefiting from the project. A drawbacl
of such assessment, however, is that people may distort information on income or other similar variables used ¢
selection criteria so as to be eligible for the project.

Replicability of the project. Many development projects are designed as pilot projects, which, if successful, are
expected to be replicated on a larger scale. However, many pilot projects are implemented through special unit:
under specially privileged arrangements that could not be replicated on a larger scale. Consider, for example, w
might happen when participants are selected for a housing project: speed can be measured either as the avera
number of staff and hours required to select a family or the total elapsed time of the selection phase; and cost ¢
be defined as the cost per family selected. The quality of selection is more difficult to assess and could

be defined in terms of the fairness of the procedures and their reliability. Accessibility is defined by comparing
the target objectives, with respect to income, family size, and time of residence in the city with the actual
characteristics of the families selected. Replicability is determined by assessing whether the selection procedur
could be used on a larger scale.

Assessing the Overall Efficiency of a Multicomponent Project

Most projects have three broad sets of development goals: to achieve the efficient implementation of the projec
(construction of houses, vaccination of children, authorization of loans); to ensure efficient operation and
maintenance of the project; and, in many cases, to promote the replication of successful projects on a larger sc
In order to assess a project's efficiency in achieving each of these three objectives it is necessary to estimate n
only the degree to which outputs and impacts have been achieved, but also the progress toward the creation of
sustainable and replicable organizational arrangements. Factors affecting institutional performance and outcom
can be measured with both qualitative and descriptive quantitative methods.

The evaluation will normally examine the follawing factors:
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Achievement of program goals: usually evaluated by using management by objectives or one of the related
methods described earlier in this chapter.

Satisfaction of other participating agencies regarding their relations with the agency being studied.
Community satisfaction with the performance of the agency.
Effectiveness of coordination with other agencies.

Effectiveness and efficiency of monitoring and evaluation arrangements (at each of the three levels discussed
earlier).

Financial administration and control.

Overall efficiency and effectiveness of the agency's organization and management procedures.
Flexibility of the organization and its ability to modify the project in the light of changing circumstances.
The effectiveness of beneficiary participation in project planning and implementation.

Achievement of project goals. This would be assessed using the approaches described earlier in this chapter.

General efficiency of organizational procedures. This would assess the financial administration and control,
internal organization, effectiveness of monitoring and evaluation, coordination with other agencies, and
responsiveness to intended beneficiaries (Table 4-5).

Each of these indicators can be measured separately and can then be combined to produce an overall index of
project efficiency. Often there will be tradeoffs between different indicators. For example, it may be possible to
implement the project more quickly and cheaply if less attention is paid to ensuring that selected families fall
within the targeted income ranges. Similar tradeoffs may exist between replicability and the speed or cost of
implementation. And it may be possible to complete the project more rapidly by setting up a special
implementation unit not subject to normal administrative controls (and delays), but once the first project is
completed, the special unit will often be disbanded and no base will have been created for replicating the projec

Table 4-5.
Indicators of the Efficiency of Project ,Organization and Administrative
Procedures

Internal Organization

Clarity of the organizational chart, definition of functions, and forms of
coordination

Extent to which the actual system conforms to the organizational chart
Numbers and qualifications of staff at different levels

Numbers of untilled vacancies at different levels and the time they have been
unfilled

Staff turnover at different levels
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Financial Administration and Control

Quality and comprehensiveness of information collected on financial
performance

Speed with which financial information is obtained and reports prepared

Time taken to prepare and process disbursements and the main obstacles to
disbursement

Achievement of financial goals

Effectiveness and Efficiency of Monitoring and Evaluation Systems
Comparison of planned and actual production of reports

Quality of reports

Regularity and effectiveness of meetings to review and take action on the
evaluation reports

Opinions of managers and other intended users on the usefulness of the reports

Cost-Effectiveness Analysis

Cost—effectiveness analysis enables policymakers to compare alternative projects on the basis of the cost of
producing a given output, or set of outputs. The method can be used in any situation where the outputs can be
clearly defined and are easily measurable, as in constructing housing, improving reading skills, or providing cre
for fishermen or small artisans. The procedure is usually relatively simple and economical because information
both costs and outputs can be obtained from project records. Cost—effectiveness analysis is widely used for he:
education, and other human resource development programs where it is not feasible to assign a monetary valu
all of the benefits and costs involved, and consequently where cost-benefit analysis is not practical.

Identifying and Measuring Costs

The worksheet used for estimating costs in an urban housing project in Table 4-6 is equally valid for other kind:
of projects. The main steps are as follows:

Identify all costs, whether or not they will be charged to the project. For example, even if the municipality
provides the land at no cost to the project, it should be included as a cost to the nation.

Estimate the accounting cost. This is the actual amount paid for the good or service (salaries plus benefits for
staff, annual rent or purchase price for land, and the like).

Where costs are paid over a period of years, prepare a separate cost stream for each year. The costs in future
years should be discounted in order to compute the net present value of the costs.

Indicate who actually pays each cost. A project may appear to have a high cost—effectiveness ratio if many of t
costs are being paid by other agencies.

Identifying and Measuring Outputs

It is important to keep in mind the distincticin between outputs, which are the tangible products of a project
(school buildings, number of students receiving iiteracy classes), and benefits, which are the increases in welfa
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(living standards) the project is intended to achieve. Outputs can be measured in several ways.

Table 4-6.
Cost-Worksheet for Cost—Effectiveness Analysis: The Example of a Housing
Project
Net
Cost to present

Accounting Costto  other Shadow value of
Item cost client agencies cost costs
Personnel
Land

Rent, purchase, or
construction of
buildings

Infrastructure

Materials and
equipment

Professional services
Other (specify)
Total cost (NPV)

Source: Adapted from Levin (1975).

a. Cost—effectiveness analysis may be used to compare the costs of producing a particular output through varic
projects. The question is, which output should be used? In other words, what priority or weight should be assigr
to each output? Suppose that an artisan project is more cost- effective than other programs when it comes to
delivering loans, but is less cost—effective in providing technical assistance and helping develop new marketing
outlets. What weight should we give to each of these results? In practice, most cost—effectiveness analysis use:
only one outcome indicator. How should this be chosen? If the wrong indicator is chosen, the results could
obviously be misleading. Thompson (1980:232) suggests that where the number of indicators is small, it may b
better to present them without any weights. For example, "$64,000 spent per death averted and 400 nonfatal flt
cases averted."

b. When weights are assigned to different indicators, the exercise is called cost-utility analysis. For an artisan
cooperative, the main outcome

indicators might be the number of credits authorized, the volume of credits authorized, the provision of technica
assistance, and access to new markets. Suppose that a panel of experts is asked to rate the importance of eac
these four outcomes on a scale of | to 10 (where 10 is the most important and 1 the least important) and the me
scores of their ratings are as follows:
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Outcome Mean Rating
Number of credits 8.2
Volume of credits 5.4
Technical assistance 4.9
New markets 7.1

These ratings indicate the relative importance (utility) of each outcome and show that on average the evaluator:
considered the number of credits authorized to be the most important indicator of the project's success. The
ratings can then be used to calculate the cost—effectiveness ratio for the delivery of the number of credits (the
most important outcome according to the judges). Or the weighted scores can be combined to form a more
complex index. For example, the composite cost-effectiveness index (I) could be defined as

I="V]"R1+W2’R2+Wn*Rn

where W n = the weight of the nth project component and R n = the reciprocal of the cost—effectiveness ratio of
the n th component. The reciprocal of the cost—effectiveness ratio is used because lower ratios (that is, lower ct
of producing a given output) indicate greater effectiveness.

c. Problems may arise in comparing the outcomes of different programs. Take the example of technical assistal
One program might give artisans bookkeeping assistance by having them participate in a course, whereas anot
might provide assistance during the visits of promoters to their business. Although both of these approaches mi
be classified as technical assistance, they are likely to differ in quality and in specific content.

Similar differences may exist with respect to the delivery of credit. The credits might be given through
community offices set up by a government agency or through a commercial bank with which the artisan must
open an account. In the latter case the program may help the artisan enter the commercial credit market and th
may make it easier for him to obtain future loans.

d. Another problem relates to scalability. The output of many literacy programs is measured by the scores on a
scale of reading ability. But some have questioned whether the intervals on this type of scale can be compared.
For example, an increase from 10 to 15 points for children with reading difficulties may be much more significar
than an increase from 40 to 45 points for children with average reading ability. Yet both of these increases woul
be given the same value in the analysis.

Computing the Cost-Effectiveness Ratio

The cost—effectiveness ratio (R) is defined as
R=C/U

where C = the average cost per case (student, house constructed, and so on) and U = the average number of L
of output produced per case. In the evaluation of the El Salvador educational television (ETV) program discusst
in Section E, the average cost per student of using television to teach math was $22, and the average math tes
gain score was 3.7 points (Table 4-7). The cost—effectiveness ratio was therefore

R=22/37
= §5.9.
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Using Cost-Effectiveness Analysis as a Decisionmaking Tool

Cost—effectiveness analysis is used to judge whether a certain kind of project is worthwhile (summative
evaluation) and to select the best version of a project (formative evaluation).

To determine whether a project is worthwhile, one must estimate the costs of producing a given output. This cal
be done in two ways: by measuring the constant effects, that is, the costs of producing a given output or service
different projects; or by measuring the constant cost, which is the cost per unit of output. A common
methodological problem here is the choice of unvalued output. Thompson (1980) suggests four possible output
that could be used for assessing the cost—effectiveness of a hypothetical cancer screening program: cost per c:
discovered and treated ($18,000), cost per cure ($30,000), cost per life saved ($22,500), and cost per year of Iil
gained ($6,000). The choice of program might well depend on the output indicators used. A variant used to ass
programs that may cause a certain

Table 4-7.
The Cost-Effectiveness of Educational Television and Educational Reform
for Improving Educational Performance in El Salvador

Gain over Traditional

Area of Improvement Gain Methods
Mathematics

Traditional classes 1.95 —
Experimental ETV classes 5.70 3.7
Educational reform 5.20 3.2
Science

Traditional classes 1.34 —
Experimental ETV classes 4.20 29
Educational reform 5.10 3.8

Social studies

Traditional classes 2.61 —
Experimental ETV classes 6.40 3.8
Educational reform 3.10 15
Cost—effectiveness analysis ETV Reform only
Math $22/3.7=%$5.9 $16/3.2=%$5.0
Science $22/29=%$42

Social studies $22/3.8 = $10.7

Note : The cost—effectiveness ratios indicate the cost to produce a one-unit gain.
The lower the ratio the more cost-effective the program.

Source : Adapted from Carnoy (1975).

number of lives to be lost (for example, & high--risk treatment) is risk—benefit analysis (Thompson 1980:233-34
If a program produces benefits estimated at $10 million but causes ten deaths through accidents or premature
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death, there would be a risk—benefit ratio of one life per $1 million of benefits produced.

Cost—effectiveness analysis can also be used to select the best version of a program. First, it can help determir
the optimal intensiveness of the program, such as the minimum level of loan below which farmers, small
businessmen, or participants in a self-help housing program cannot make worthwhile investments, or the
maximum level above which borrowers may make less productive investments, or the optimum number of hour
of literacy education, or the volume of water for irrigation. Second, cost-

effectiveness analysis may be used to select the alternative that produces the required output at the lowest cos
Third, it can be used to compare the costs of producing different levels of benefit or output. For example, variou
methods of selecting participants for a low—cost housing program could be compared to establish which ones
ensure that all families admitted into the program are poor and have incomes below a specified level. Visits to tl
houses of applicants would almost certainly be more effective than office interviews as a way of checking on
family income but would greatly increase program costs.

Applying Cost-Effectiveness Analysis to Social Programs

Cost—effectiveness analysis is, in principle, well suited to the evaluation of social development programs,
particularly since benefits need not be monetized. However, a number of methodological issues must be addre:
in this case as well.

First, it is important to ensure that the appropriate indicator is selected. In a job placement program, for example
one must decide whether the output indicator should be the number of people who receive counseling, the num
who obtain jobs, the amount of time people stay in the job, or the level of job (income) they obtain. The results
may vary according to the output indicator used.

Second, care must be taken to ensure that all costs have been identified and quantified. Among the costs that ¢
be overlooked are goods and services provided free or below cost; time and money spent by clients getting to,
waiting at, the project facility; the opportunity cost of the time spent by participants (for example, in a self-help
construction project); and social costs such as environmental deterioration, health hazards, family dislocation, a
community conflict.

Third, the output indicators from different projects must be comparable. There may be significant qualitative
(professional qualifications of the counselors) or quantitative (amount of time spent with each client) differences
between the kinds of job counseling various programs offer, and their apparently similar outcomes (numbers of
clients receiving counseling) may actually be significantly different.

A fourth question is how to evaluate a project that has a number of outcomes. Should only the most important
outcome be assessed? Should a separate analysis be conducted for each major outcome? Or should weights
assigned to each outcome so that a composite score can be obtained?

Fifth, a number of issues must be addressed relating to the scalability of outputs. A problem already mentioned
was that of comparing a relatively small increase in reading skills for a person with a low initial reading level witl
a numerically greater increase for someone starting from a higher initial reading level. The scalability problem h
to do with many social output indicators, including improvements in the organizational capacity of community
groups, improvements in the quality of housing, changes in the health status of a community, the quality of
services provided by a health center, and the volume of loans provided by a cooperative.
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Sixth, a basic question to consider is how to interpret a cost—effectiveness ratio. What do we mean when we sa
costs $5.9 to produce a 1-unit gain on a math aptitude test? The experimental TV program described in the ne;
section produced an average math gain score of 3.7 points. Is this a large number or a small number? Perhaps
increase is too small to be of any practical significance, or perhaps it indicates a major improvement. How does
the policymaker decide whether it is worth investing $5.9 to produce each unit gain? This takes us back to the
difference between outputs and impacts. Normally, the reason for trying to produce a certain output is that this
output is expected to have some benefit. However, it will often be necessary to test whether such a benefit will
follow from the outcome before the full meaning of the cost—effectiveness ratio can be understood.

Using Cost-Effectiveness Analysis to Compare Methods of Expanding Primary Education in El Salvador

Table 4-7 illustrates how cost—effectiveness analysis was used to compare two alternative methods for expand
primary education in El Salvador (Carnoy 1975): educational reforms involving the retraining of teachers and
revision of the curricula, and the use of educational television.

The quality of the education under each method was measured by applying a set of standard achievement test:
the beginning and end of the school year and by calculating a gain score. Gain scores were calculated for math
science, and social studies. The costs of the two methods were estimated to be $22 per year per student per st
for ETV and $16 for educational reform.

Three groups were examined: traditional classes (which were used as a control group), the educational reform
group, and the ETV group (see Table 4-7). For social studies, the gain from ETV (3.8) was more than twice tha

obtained in the educational reform group (1.5), but the difference between the two groups was quite small for
mathematics and science. These findings show that the effects vary considerably by subject; therefore care mu
be exercised when generalizing from the results. Scores for all three subjects showed a gain over traditional
teaching methods.

The lower section of the Table 4-7 compares the cost—effectiveness of the two methods. The cost was divided
the gain score to compute the cost of producing a one-unit gain by each method. The lower the
cost—effective—ness ratio, the more economical the method. Educational reform is the most cost—effective meth
for teaching math (5 pesos per unit gain compared to 5.9) and science (4.2 compared to 7.6), whereas ETV is
more cost—effective for social studies (5.7 pesos compared to 10.6).

This is a useful tool for the policymaker because it shows that, even though ETV produces a larger gain for
mathematics, the unit cost of producing the gain is higher. Thus it would be more cost—effective to invest in
educational reform.

Issues and Approaches in Monitoring Social Sector Programs

Although many social programs are monitored using the same quantitative procedures employed in economic &
physical infrastructure projects, the characteristics of most social programs are such that the standard monitorir
techniques are usually unable to capture their objectives and implementation processes. Some countries clearl
recognize this problem. India, for example, tends to appraise social programs by different criteria (they need no
be assessed in terms of their economic rates of return), finances them differently (until recently foreign loans we
rarely used for social programs), and evaluates them according to different criteria (such as the accessibility of
their benefits to the intended target population).

In this section we consider the limitations of conventiona! monitoring systems for social programs, identify some
of the monitoring approaches being used or developed for social analysis, and describe some of the monitoring
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issues and approaches in different social sectors.

Although it is often important to compare social programs with other kinds of development programs to
determine their overall contributions to national development objectives, standard monitoring procedures may n
be appropriate.

For one thing, the outputs and benefits of social programs are often difficult to quantify. For programs such as
primary education, rural and

health extension, and self-help housing, the quality of the product is at least as important as the quantity.
However, most monitoring systems do not look at quality. In programs that use a participatory planning and
implementation approach, some of the outputs may not even have been defined at the start of the project. Man
social projects (such as rural nutrition programs, the provision of primary education or primary health) are part ¢
broader social development programs, and the outputs of a particular project may be difficult to isolate and ass

In addition, social programs need to be assessed from the perspective of their different stakeholders, each of
whom may use quite different criteria for this purpose. Although conventional monitoring systems assume that
standard set of indicators can satisfy the information needs of all interested parties—an adequate monitoring
system for a social program normally requires a stakeholder analysis to identify stakeholder perspectives and
information needs.

Recall, too, that conventional systems do not adequately monitor implementation processes, only inputs and
outputs. Furthermore, conventional monitoring systems fail to consider whether projects have the capacity to
continue delivering the intended services and benefits to target populations. This is a particularly serious issue 1
social programs.

A number of technigues have been or are being developed for monitoring and evaluating social programs. Thes
technigues, many of which are known as "social analysis," are described briefly here but are discussed more fu
in later chapters.

Institutional analysis is used to assess the institutional capacity and performance of participating agencies and
community organizations in the formulation, implementation, and operation of the project. Some of the
technigues were described earlier in this chapter (see also chapters 5 and 6). Institutional analysis can also be
to compare the merits of integrated social development programs that offer a wide range of services but require
complex coordination arrangements between different agencies, on the one hand, and the merits of specialized
programs that may be more efficient but address only one component of a complex social problem having man
causes and requiring many kinds of services, on the other.

Efforts are also being made to develop indicators of the quality of inputs and outputs. These combine assessme
and rankings of project performance by staff, supervisors, and beneficiaries with assessments of staff
performance. An example of the latter was a study in Bangladesh comparing the actual use of time by staff in a
primary health program with the

allocation of time specified in their official job descriptions (BRAC 1990). Similar ranking and assessment
procedures can be used to monitor the quality of outputs. It is also possible to develop detailed observational
guidelines for monitoring the physica! outputs, and the freauency and quality of utilization. A promising approacl
in urban development is to monitor changes in assessad rental and sale values as an indicator of quality (Jimer
1982).
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Beneficiary assessment techniques are also used to provide regular feedback on the opinions and experiences
beneficiaries and victims as a project evolves (Finsterbusch, Ingersoll, and Llewellyn 1990; Salmen 1987). The
range of techniques is being expanded to incorporate simple quantitative indicators into the earlier qualitative
approaches. (These techniques are discussed in Chapters 5, 7, and 10.)

Various techniques are also being developed for monitoring the sustainability of projects, both the capacity of t
project to continue delivering services and the capacity of the institutions involved to operate and further develo
the project. These approaches are now being widely used in assessing project impacts on the environment (We
1989). Although to date the techniques have mainly been used in project appraisal and to some extent for impa
evaluation, many of them could be used to monitor environmental impacts on a regular basis (Centre for Scienc
and Environment 1985; World Resources Institute 1990; the approaches are discussed in Chapter 6).

It is also important to determine whether projects are alleviating poverty and reaching the intended low-income
groups. Some of these concerns can be built into regular monitoring reports (for example, to report on the incon
levels of families receiving loans or services). It is usually difficult to assess the reliability of this information,
however, because families may deliberately distort information on their income to make sure they are eligible fo
the project. This is particularly problematic when powerful economic or political groups are involved (BRAC
1983). In such cases it may be necessary to conduct in—depth studies to better understand and assess who is
benefiting and to identify the factors affecting access to the project. (These approaches are discussed in Chapt
5and 10.)

Many countries are also assessing project impacts on women, and a wide range of gender analysis techniques
now available for this purpose (Asian Development Bank 1991; Heyzer 1992; Maya Tech Corporation 1991).
Rao, Anderson, and Overholt (1991) propose an analytical frame—

work for analyzing the gender issues during the project identification and design phases (Table 4-8). This
indicates the kinds of information required to assess how well project identification and design respond to
women's needs and promote women's active participation in implementation and how women are likely to be
positively and negatively affected by the projects. The purpose of collecting this information during the
preparatory phase of a project is to allow time for the selection or design to be modified to correct any potential
problems or to further increase the participation of women. Table 4-9 presents similar recommendations on the
kinds of information to be collected during project implementation and evaluation.

Of particular interest are the questions relating to whether gender issues are adequately addressed in the proje
monitoring and evaluation. Emphasis is placed on ensuring that women stakeholders are involved in the definiti
of the evaluation questions and also in the interpretation of the findings. This means the evaluation reports mus
be presented in a clear and simple format. The results must also be made available in a timely manner so that
problems can be identified and corrected.

Sector Approaches

Although most of the above techniques are widely applicable, each social sector has tended to focus on a spec
set of issues and to rely on sector—specific assessment strategies.

In the urban sector, project affordability and accessibility of shelter and water to low—-income households have
always been of concern, and efforts have been made to develop more reliable methods for estimating income a
for monitoring the economic level of project heneficiaries.

Beneficiary assessment techniques, including particisant observation, are used to obtain feedback from
beneficiaries on project design and implementation. These techniques are also sometimes used to monitor the
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efficiency of community organizations and to determine whether they fairly represent the target population. The
kinds of diagnostic studies described in Chapter 5 are also used to provide rapid feedback on the causes and
possible solutions of implementation and operational problems identified by input—output monitoring.

A question frequently raised, but rarely studied, concerns the long—-term impact of projects on the poor. When
land and property values rise as a result of project investments in infrastructure and housing, little is known

Table 4-8.
Gender Issues in Project Identification and Design

Women's Dimension in Project Identification

Assessing women's needs

What needs and opportunities exist for increasing women's productivity and/or
production?

What needs and opportunities exist for increasing women's access to and control of
resources?

What needs and opportunities exist for increasing women's access to and control of
benefits?

How do these needs and opportunities relate to the country's other general and sectoral
development needs and opportunities?

Have women been directly consulted in identifying such needs and opportunities?

Defining general project objectives

Are project objectives explicitly related to women's needs?
Do these objectives adequately reflect women's needs?
Have women participated in setting those objectives?
Have there been any earlier efforts?

How has the present proposal built on earlier efforts?

Identifying possible negative effects

Might the project reduce women's access 10, Gr conirol of, resources and benefits?

Might it adversely affect women's situation in some other way?
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What will be the effects on women in the short and longer run?
(table continued on next page)

about the impact on the original low—income beneficiaries—whether they will sell to achieve a capital gain or be
forced to leave because of pressure from speculators or because they cannot afford to pay higher rents and sel
charges.

In rural development and in many of the agricultural subsectors, a primary concern is to find efficient and
economical ways to obtain rapid feedback on the implementation, accessibility, and impacts of projects affectin
large numbers of rural families in small and widely scattered communities. (For general discussions of
cost—effective sampling methods for monitoring and evaluation in agriculture, see Casley and Kumar 1988; for
applications in social forestry, see Slade and Noronha 1984; and for agricultural extension, see Murphy and
Marchant 1988.)

In addition to the basic logistical problems of monitoring widely scattered populations, a number of political and
cultural factors further complicate monitoring. In many rural areas the allocation of project resources

Table 4-8 (continued)

Women's Dimension in Project Design

Project impact on women's activities

Which of these activities (production, reproduction and maintenance,
sociopolitical) does the project affect?

Is the planned component consistent with the current gender denomination for the
activity?

If it plans to change the women's performance of that activity (locus of the
activity, remunerative mode, technology, mode of activity), is this feasible, and
what positive or negative effects would it have on women?

If there is no change, is this a missed opportunity for women's roles in the
development process?

How can the project design be adjusted to increase the above—mentioned positive
effects, and reduce or eliminate the negative ones?

Project impact on women's access and control

How will each of the project's components affect women's access to and control
of the resources and benefits engaged in and stemm:ng from the production of
goods and services?
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How will each of the project's components affect women's access to and control
of the resources and benefits engaged in and stemming from the reproduction and
maintenance of the human resources?

How will each of the project's components affect women's access to and control
of the resources and benefits engaged in and stemming from the sociopolitical
functions?

What forces have been set into motion to induce further exploration of constraints
and possible improvements?

How can the project design be adjusted to increase women's access to and control
of resources and benefits?

Source: Rao, Anderson, and Overholt (1991:18-19).

may be controlled by local power groups whose influence is difficult to monitor because villagers and small
farmers are reluctant to denounce their employers and patrons, even when significant amounts of project
resources are being misappropriated (Getubig and Ledesma 1988).

Rural development practitioners have pioneered the use of rapid rural appraisal methods for providing rapid anc
economical feedback during the appraisal, monitoring, and evaluation of rural projects (Chambers 1985; Gow
1990). Many of these techniques are now being applied in health, nutrition (Scrimshaw and Hurtado 1987), and
urban programs. The early advocates of these techniques tended to stress speed and economy and to adopt a
somewhat iconoclastic attitude to conventional research methods

Table 4-9.
Gender Issues in Project Implementation and Evaluation

Women's Dimension in Project Implementation

Personnel

Are project personnel sufficiently aware of and sympathetic to women's needs?
Are women used to deliver the goods or services to women beneficiaries?

Do personnel have the necessary skills to provide any special inputs required by
women?

What training techniques will be used to develop delivery systems?

Are there appropriate opportunities for women to participate in project
management positions?

Organizational structures

Does the organizational form enhance women's access to resources?
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Does the organization have adequate power to obtain resources needed by women
from other organizations?

Does the organization have the institutional capability to support and protect
women during the change process?

Operations and logistics

Are the organization's delivery channels accessible to women in terms of
personnel, location and timing?

Do control procedures exist to ensure dependable delivery of the goods and
services?

Are there mechanisms to ensure that the project resources or benefits are not
usurped by males?

Finances

Do funding mechanisms exist to ensure program continuity?

Are funding levels adequate for proposed tasks?
(table continued on next page)

such as sample design, but recently a number of questions have been raised about the methodological validity
rapid assessment methods. Researchers are now trying to develop cost-effective ways to incorporate a greatel
degree of methodological rigor to respond to some of these concerns (Valadez 1991).

The influence of sociocultural factors on the selection, design, and implementation of projects has been anothel
subject of interest in these sectors (Cernea 1991). In addition, more attention is being given to beneficiary
assessment and to beneficiary participation in operations and maintenance. Irrigation maintenance, in particulal
has emphasized participatory approaches, and a large number of evaluation studies have been conducted in th
area (Uphoff 1989).

Table 4-9 (continued)
Is preferential access to resources by males avoided?

Is it possible to trace funds for women from allocation to delivery with a fair
degree of accuracy?

Flexibility
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Does the project have a management information system that will allow it to
detect the effects of the operation on women?

Does the organization have enough flexibility to adapt its structures and
operations to meet the changing or newfound situations of women?

Women's Dimensions in Project Evaluation

Data requirements

Does the project's monitoring and evaluation system explicitly measure the
project's effects on women?

Does it collect data to update the activity analysis and the women's access—
and-control analysis?

Are women involved in designating the data requirements?

Data collection and analysis

Are the data collected with sufficient frequency so that necessary project
adjustments could be made during the project?

Are the data fed back to project personnel and beneficiaries in an understandable
form and on a timely basis to allow project adjustments?

Are women involved in the collection and interpretation of data?
Are data analyzed so as to provide guidance in designing other projects?
Are key areas for research on women in development identified?

Source: Rao, Anderson, and Overholt (1991:19-20).

These sectors have also demonstrated the importance of monitoring environmental impacts and assessing the
sustainability of projects.

The sizable investments in rural development, in particular, have created an opportunity to develop some
comprehensive monitoring techniques (for example, the concurrent evaluation of all integrated rural developme
programs in India) and to assess and compare different programs. A number of reviews have been published ir
this regard (Asian Development Bank 1988; India, Programme Evaluation Organization 1985; Jha 1987; World
Bank 1985).

In the population, health, and nutrition sectors, precise techniques have been developed for monitoring the

distribution and accessibility of clearly

defined inputs and services such as vaccination, grimary health care, and contraceptives (Valadez 1991). In
addition, cost—effective techniques and impact assessiment techniques have been devised in this field (Briscoe
others 1986). Advances have also been made in developing and testing project implementation models that
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specify the behavioral links between inputs and outputs. Among the earliest examples were the "KAP studies" (
knowledge, attitude, and practice) that were used to monitor population programs and that are now fundamenta
components of many HIV/AIDS control projects.

Methods have also been devised to assess the targeting techniques of poverty alleviation programs. For examy
the Tamil Nadu Integrated Nutrition Program in South India uses anthropometric techniques to target nutrition
programs toward children diagnosed as suffering from malnutrition and to monitor the impacts of the
administration of nutritional supplements on the physical development of poor children (Heaver 1988).

In addition, these sectors have focused on assessing the organizational and institutional systems used for
implementing the programs, and on the difficulty of developing integrated multiservice programs that may have
lost some of their effectiveness because of problems with interagency coordination.

Two recent studies in Latin America (Grosh 1992; Pfefferman and Griffin 1989) have shown that it is possible tc
develop rigorous methods for comparing the cost-effectiveness and equity of different methods for targeting
health, nutrition, and education programs. One technigue somewhat analogous to statistical significance testing
compares targeting methods in terms of their exclusion error (the percentage of eligible families or individuals
who are excluded) and their inclusion error (the percentage of noneligible families or individuals who receive
benefits).

In education and vocational training, the emphasis has been on the accessibility of education, particularly on
monitoring regional and urban-rural differences, the impact of the household economic level, and factors
affecting the participation of girls. The efficiency of the operation and the organization and the quality of
education (Hunting, Zymelman, and Martin 1986) and its effect on employment and income are also being
studied. Tracer and cohort studies, in which employment and earnings histories of students are studied over ye
or even decades, have been widely used.
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Notes

1. See Gran (1983:chap. 11) for a review of some of the critiques of donor—-sponsored evaluations.

2. See Rossi and Freeman (1982:chap. 9, "The Context: of Evaluation Research") for a similar classification of
stakeholders.

3. This example is described in more detail in Bamberger and Hewitt (1986: Annex H).

4. See Hans-Ulrich Derlien, "Genesis and Structure of Evaluation Efforts in Comparative Perspective" (in Rist
1990:150-51).

5. The national monitoring and evaluation systems in Bangladesh and in all other South Asian countries are
described in detail in Khan (1989). See also Khan (1990) for a description of systems used in the countries of
Southeast Asia. In addition, see

World Bank (1983:5, "The Role of the State"). Between 1900 and 1980 public expenditure in industrialized
countries increased from about 10 to 40 percent of GDP. Between 1960 and 1980 the proportion increased fron
about 15 to 25 percent for middle—-income countries, and from about 12 to 17 percent for low—income countries.

5—
Diagnostic Studies of Problems Affecting Project Implementation,
Operation, and Sustainability

The successful implementation, operation, and sustained delivery of a program's activities depend as much on
what happens during implementation as on how carefully the program was planned and designed. Implementat
problems are often due to unexpected responses on the part of intended beneficiaries; difficulties in obtaining o
using human, financial, or material resources; inappropriate service delivery systems; and external events large
beyond the control of project management. Box 5-1 illustrates some unanticipated events that necessitated
changes in designs or method of execution while project implementation was in progress.

The Purpose of Diagnostic Studies

Given the complexities and unpredictability of the program environment, managers require constant feedback o
the factors affecting project implementation and on the corrective actions taken when problems arise. This
feedback can be provided through diagnostic studies, which are conducted either when problems have already
been detected or on a regular basis as an early warning system to detect potential problems. Diagnostic studie:
also called process studies or evaluations (Rossi and Freeman 1993) and formative evaluations (Morris and
Fitz—Gibbon 1978).
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Box 5-1.
Unanticipated Events That Have Caused Project Design or Implementation
Methods to Be Modified

A housing project in El Salvador was designed for families currently living i
tenement houses in which they shared washing and toilet facilities. In order
make the project housing affordable, units were designed with communal
washing facilities on the assumption that these would be acceptable, as the
similar to those in the tenements currently lived in. To the surprise of the

arguments and other problems arising from shared facilities. The new hous
to be redesigned in the face of this opposition.

planners, families objected strongly. They were well aware of the number of
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Baum and Tolbert (1985) cite examples in which project designers had sef
overestimated the availability of labor. In India, for example, farmers could
plant the new crops promoted by an agricultural development project becal
peak labor demand coincided with the rice harvest. Similarly, road construg
projects have been delayed in rural areas when construction can only take
during the dry period, which is often the time of peak agricultural activity.
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A footbridge in Nepal was not completed because the government assume
the villages would welcome the bridge and would be willing to provide timbg
and complete the construction. As it turned out, villages were annoyed that
had not been consulted about the location of the bridge and refused to coo

d that
Br

they
perate.

It was recently discovered that an immunization program proposed in Boliy
could not be implemented as planned. Vaccines were to be administered b
auxiliaries. However, because there was not enough fuel to run the generaf
cold chain could not be maintained. Replanning was therefore necessary tg
improve the local supply of fuel or to organize the program through a highe
of the health system.
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In Venezuela, the design, scope, and method of selection of beneficiaries {
many low-income housing projects had to be drastically modified when the
project sites and nearby land were invaded by squatters. The invaders wer
numerous and well organized, and so they could not be evicted. Thus their
presence had to be taken into account in the implementation of the project
allocation of houses.

or

D

and the

A USAID-funded agroforestry project in Haiti was designed to help 6,000
peasants plant three million trees in four years to combat deforestation. Ho
by using an innovative approach in which promoters (animateurs) worked W
local peasant organizations, it was possible to help 75,000 peasants plant 4
million trees.

wever,
vith
some 20

Diagnostic studies can be subdivided into diagnostic monitoring studies, whose purpose is to improve the
performance of an ongoing project, and diagnostic evaluation studies, whose purpose is to help interpret the
reasons for the success or failure of a completed project and to help in the design of future projects.

Diagnostic evaluation studies are usually part of an ex—post evaluation. Most of the quantitative evaluation
procedures described in Chapters &, S, and 11 are desigrnied to measure the extent to which intended outputs o
impacts were achieved (and some of the intervening variables affecting the level or direction of impact), but the:
cannot explain why the intended effects were not achieved. For example, a multiple regression analysis can
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estimate the proportion of the variance in housing investment explained by household income or education, but
cannot assess why the average family only invested, say, 1,000 pesos in housing instead of the 5,000 pesos
estimated when the project was being planned.

Diagnostic studies can complement quantitative evaluation methods by pinpointing the reasons for a project's
poor performance—whether it be poor project design, implementation problems, lack of receptivity of the target
population, problems of coordination with other agencies, or unexpected external events.

The Design and Implementation of Diagnostic Studies

Identifying an Implementation Problem

Since managers need some means of rapidly detecting implementation problems before they become too serio
one of the functions of monitoring studies (see Chapter 4) is to identify actual or potential problems, such as
delays, cost overruns, or beneficiary dissatisfaction. Often management will decide that special studies are
required to provide a more detailed analysis of the causes or to propose possible solutions. To make such an
assessment, management may need to examine the preliminary results of the diagnostic studies within a few
weeks. Box 5-2 shows a typical sequence of events in a diagnostic study of a development program for a
hypothetical small business.

Salmen (1992:21) notes that beneficiary assessment was used in Ethiopia to help explain why pregnant womer
almost never visited health centers during their pregnancy:

Box 5-2.
Defining the Scope, Objectives, and Timing of a Diagnostic Study for a
Hypothetical Small Business Development Project

The quarterly monitoring report highlighted the unexpectedly low rate of
applications for small business loan applications as one of the key issues t¢ be
addressed by management.

The management meeting considered various explanations as to why the
application rate was so low but failed to reach agreement on the principal cause.
One manager claimed that the main problem was poor publicity while others put
the blame on cumbersome administrative procedures, the minimum loan (which
they said was too large), the maximum loan (which was too small), or the
unwillingness of businesses to pay for the technical assistance anal training
required as part of the loan package.

The general manager explained that there would be visits from the donor agency
in three months, at which time the possibility of the following changes in project
design would be considered: changes in the minimum and maximum loan sizes,
increased expenditures on publicity, and changes in the kinds of training offered.
The donor would probably not agree to having technical assistance eliminated,
and it would be difficult to make rapid changes in the administrative procedyures
because these had to comply with banking regulations. Consequently, the
diagnostic study should focus on those issues where changes could be mage.

All agreed that a diagnostic study was required io obtain more information| The
evaluation unit was asked to submit the resulis of a preliminary study at the next
management meeting in four weeks. A further four weeks would be available if a
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follow—up study was necessary.

A budget was approved for the study, and it was agreed that staff could be
loaned from the social services of credit divisions to conduct interviews or tp help
with data analysis.

On the basis of in—depth discussions held with men and women in the community in which they lived, it was
discovered that the major reason for the low visitation rate lay in the cultural belief that it was considered weak
and improper for women to admit to any pain or discomfort. This information, which was new to the public healtl
officials in Addis Ababa, was considered useful to help orient health education among rural communities.

The need for diagnostic studies can be identified in other ways as well. Managers may call for such studies whe
they have identified a problem

or when they need additional information to help them make a decision, or the evaluation unit may suggest wha
topics need to be studied.

Exploratory studies may also be conducted from time to time to assess the progress of a program's activities ar
to identify possible problems. This approach is strongly recommended for innovative projects for which there is
little previous experience to guide project design and implementation. Such diagnostic studies employ two basi
methods: participant observation and panel studies in which a sample of subjects are interviewed periodically tc
obtain feedback on those aspects of the project that are going well or badly. Box 5-3 describes some typical pa
studies.

Defining the Conceptual Model of a Program and Identifying Possible Causes of the Problems

The model of the implementation process in Chapter 3 (Figure 3-2) can help management identify the factors

contributing to problems. The figure identifies six sets of such factors: conceptualization and design, resource

mobilization, service delivery, program organization, unanticipated responses by the target population, and the
influence of external events.

Box 5-3.
Examples of Panel Studies to Monitor Project Implementation

In the Tondo upgrading project in Manila, approximately 100 families were
asked to keep a daily record of their income and expenditures over a period of
two years. The data were used to study the sources of housing investment fand to
identify any negative effects that these expenditures might have on the abiljty of
families to purchase basic necessities such as food and clothing (Reforma gnd
Obusan 1981).

To monitor the process of house construction and to identify any problems
arising during the self-help construction period, panels of households have been
selected in a number of countries. In some cases (for example, Nairobi),
information on the progress and quality of construction was obtained by direct

observation, whereas in other cases (for example, El Salvador), observation was
combined with interviews (FSDVM 1979).
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Alternative Designs for a Diagnostic Study

SINGLE-SITE ANALYSIS . Many diagnostic studies are conducted at a single site, either because the program
is located in a single site, or because there is not enough money or time for a cross—site analysis. An explorato
single-site study may also be conducted in preparation for a more comprehensive cross-site study. If
management requires a rapid initial response (in time for the next monthly management meeting), the single-si
analysis may be the only feasible option. Box 5-4 gives examples of single—site studies.

The drawback of such studies is that they do not reveal whether problems are general or are site—specific. With
comparative data, it is difficult to choose between alternative explanations or to assess the plausibility of a
particular causal hypothesis.

Box 5-4.
Examples of Single-Site Diagnostic Studies

A study of the causes of absenteeism and dropout among participants in a
self-help housing project in El Salvador (FSDVM 1976). Interviews were
conducted with families actively participating in the project, those who were
frequently absent from communal work days, and those who had dropped out of
the project. Application forms were analyzed to compare the age, education, and
family size of the participants and dropouts. Project staff were also interviewed.

Analysis of the causes of the slow-rate of house construction and occupatjon in
Dakar, Senegal (Bureau d'Evaluation 1977). Families were interviewed at the
project site and in their homes. Application forms were analyzed to comparg the
characteristics of families that were building quickly and slowly. The process of

house construction was observed and project staff were interviewed. The
problems in contracting and supervising building contractors were also analyzed.

A participant observation study was conducted in La Paz Bolivia (Salmen 1983)

to shed light on the attitude and experiences of different sectors of the community
with a squatter upgrading project. By living in the project site for several
months, Salmen was able to learn who was and who was not benefiting from the
project. Such details could not have been learned from a survey.

CROSS-SITE ANALYSIS . If a program is operating in a number of sites, a cross—site analysis can be conduct
to assess the extent of the problem (Does it occur in all sites? Are there differences in the intensity of the proble
between sites?). The following contributing factors also need to be examined to assess their influence on the
problem being studied:

Resources and their utilization. Were there differences in the volume or kinds of financial, human, and material
resources available in each site? Were the resources used in different ways?

Project implementation methods. Were different methods used to organize the community, select participants,
and provide technical assistance?

Services delivered. Did the level or quality of services (outputs) delivered vary?

Characteristics of the beneficiary populaticn. Did the social, cultural, economic, and political characteristics of
the population differ from site to site?
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Political and administrative characteristics. Were different kinds of community and political organizations
operating at each site? Were sites managed in different ways (Did they have different administrative areas? We
different central or local government agencies involved)?

External events. Were there any significant natural, economic, social, or political events that might have affecte
project implementation at particular sites?

For multicomponent projects that are implemented in different cities or regions, it is also possible to compare
relationships between city characteristics and program performance. Box 5-5 gives some examples of multisite
studies.

LONGITUDINAL AND CROSS-SECTIONAL DESIGNS . Since most diagnostic studies must be completed
within a relatively short period of time, they are not normally used to analyze the evolution of a program over
time. In longitudinal studies, however, the evaluation can describe how the program evolved and assess the ex
to which the current problems are due to the way the program was implemented or to external events that
occurred during implementation.

Even when a longitudinal study is not possible, an effort should be made to locate and use historical data.
Sometimes such data can be found in

Box 5-5.
Examples of Multisite Diagnostic Studies

A comparison was made of the factors affecting the performance of seven|jurban
cooperatives in El Salvador (Urban and Regional Economics Division 1978). The
records of the cooperatives were examined, members were asked to comp|ete a
short questionnaire, in—depth interviews were conducted with a sample of
members, meetings were attended, and interviews were conducted with the
cooperative promoters.

154

In a study of a number of fishing cooperatives in Recife, Brazil, the factors
affecting performance were examined to determine why the cooperative program
had developed more slowly than expected. A participant observer lived in gne of
the fishing villages for several months, and additional interviews were conducted
with fishermen who were and were not members of the cooperative, and with the
various organizations involved in the promotion of the program. The records of
the cooperatives were examined and a study made of the role of the middlemen
and moneylenders who were competing with the cooperative (Nucleo de
Acompanhamento 1983).

program records (records on credit operations, minutes of meetings, supervision reports) or through interviews
with affiliated organizations. Newspapers and other secondary sources of data can also be useful for certain kir
of projects.

Defining the Kinds of Information to be Collected

Data collection procedures cannot be defined until one know what kinds of information are required. In diagnost
studies, the data usually cover at least several of the following topics:

Indicators of project performance. In order tc determine whether problems are general or site—specific, it is
necessary to establish criteria for measuring how well different sites are performing with respect to the problem
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being studied.

Resource allocation. Information is needed on the kinds and levels of resources actually allocated to and used
each project site.

Indicators of implementation. In some cases, it is sufficient to determine which of several implementation
methods was used (for example, were loans administered through banks or through community based offices),

but usually it is also necessary to develop indicators of the quality or intensity of implementation methods.1
Valadez (1991) developed lot quality assurance sampling for this very purpose (see Chapter 11).

Service delivery. Evaluators also need indicators of the quantity and quality of services delivered and of the
distribution of services among different sectors of the population.

Characteristics of the target population. Social, economic, and cultural characteristics of the population need to
be considered.

Community organizations. Attention must also be given to the types of organizations operating in the communit;
their activities, their interrelationships, and their attitudes to the program's activities. For quantitative cross—site

analysis it may be necessary to develop a more rigorous system for classifying and comparing organizations. T
might include indicators such as the number of members, frequency of meetings, kinds and scale of activities, ¢
value of resources mobilized.

External events. For some kinds of analysis it will be sufficient to identify the important events and describe hov
they might have affected the project. In the case of statistical analysis, however, it may be necessary to develoy
guantitative indicators such as numbers of families affected by natural disasters, number of new jobs created in
the area, and amount of government investment in related projects.

City or sectoral characteristics. Per capita income, per capita investment, the proportion of the population with
access to particular services, and the sectoral distribution of employment all need to be examined.

Perceived causes of the problems affecting the program. It is particularly important to seek the opinions of all th
main groups involved in the program's activities about the causes of the problems being studied. The data may
obtained from sample surveys or from a small number of key informants.

Methods of Collecting Data

Diagnostic studies can use any of the methods of collecting quantitative or qualitative data described in Chapte
7 and 10. The following list outlines the main methods.

Use of secondary data. Before embarking on the collection of data, the researcher should check to determine w
kinds of information are already available from existing records and reports, records of community
organizations, government documents, previous studies, newspapers, and the like.

Sample surveys. These surveys consist of interviews with a sample of mothers, businessmen, farmers, and the
like, about how they have been affected by the program activities and how they think the program is performing

Care must be taken to ensure that the correct respondents are being interviewed, namely, those whose respon:
are most pertinent to implementing the project or to benefiting from it. However, there are many issues to
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consider. For example, should it be the household head or the household member most actively involved in the
activity? Is it necessary to interview more than one person in the family? Should the survey include people who
are not involved as well as those who are?

Panel studies. A sample of respondents is interviewed periodically to document how they are affected by progre
activities and what they think about the program at different stages in its evolution.

Direct observation. Physical changes in the community or the maintenance of infrastructure can often be
monitored through an observation guide. It is sometimes possible to conduct a statistical analysis of the resultin
information. Other data can be collected by observing the conduct of community meetings, the organization of
community work groups, the use of community facilities, or the way program staff are utilized.

Participant observation. Living in a project site or becoming directly involved in community—or project-related
activities is one of the most effective ways to learn what the beneficiaries and the community think about
programming activities and the various agencies involved in their implementation. This is also an excellent way
assess the validity of the more structured methods of data collection. Evaluators should maintain regular contac
with representatives of all the major "stakeholders" to obtain rapid feedback on how the program is progressing
and to gain insight into the causes and consequences of its various problems. Informants should represent all
groups, such as the main population groups in the community, and should not just be the community "leaders."

Group meetings. People respond differently in groups than in individual interviews. In a one—on-one interview,
the researcher is more likely to impose his or her agenda on the respondent. However, the respondent is more
likely to behave in a more unbiased manner than in a group. In a group interview, the group will take a more
active role in directing the

discussion, and the interactions between group members will bring forth many issues that would not otherwise
have arisen.

As always, a multimethod approach should be used so that information from a number of independent sources
be compared.

Data Analysis

Data analysis encompasses several activities, which take place from the time the data are still being collected.
This section draws heavily on Miles and Huberman (1984), who offer a more detailed discussion of many of the
procedures.

ANALYSIS DURING DATA COLLECTION . The data used in diagnostic studies are by and large qualitative.
Usually they are collected by a single person or a small number of interviewers using a checklist. Rapid feedba
methods should be devised so that the initial findings and impressions can be reviewed and discussed by the d
collection team and by program leaders. The following are some examples.

Contact summary sheets can prepared by data collectors for each contact so that a brief and systematically
organized report (usually no more than one page long) will be available for reviewers. Information should be
recorded on topics such as the background of the project, problems in collecting the data, and new issues that
should be covered.

A simple system should be used for coding regorts (far example, different categories of information can be

highlighted in different colors or tagged with numbers or letters) so that the reader can easily identify the
information each report contains on a particular topic. Where secretarial support is available, the information ca
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be retyped by topic, or a microcomputer coding system can be used to print out all the data on a particular topic
Patterns and themes in the data can be identified and coded. One theme might be the methods a committee us
encourage families to participate in a project; another theme could be disagreements within households about
whether to invest in a particular project (for example, take out a loan, buy fertilizer).

Memos and aid memoirs can be used to record ideas or hypotheses that occur to the researchers at the time th
occur. They should be written down so that they can be discussed with other members of the team. They

also help the lone researcher systematize his or her thoughts about patterns emerging from the data.

Site analysis is required when the study is being conducted at a number of different sites. A site includes any ur
of analysis, whether the household, group, or community. The purpose is to produce an interim summary of wh;
is known about each site, what the problems are, and what contextual factors appear to be affecting outcomes.
This is also a useful way to review what information still needs to be collected. This assessment brings together
number of different strands of research and helps evaluators formulate hypotheses and decide how to use the

remaining time and resources. It can also identify biases due to data collection methods. For example, a selecti
bias may arise when interviews are conducted with members of the cooperative and nonmembers are overlook

WITHIN AND BETWEEN SITE ANALYSIS . Data collection at a particular site normally produces large
amounts of information in the form of written reports on individual interviews, observations of meetings, and the
like. Often reports go to great lengths to include as many detailed cases as possible to give a "feel" for the data
but cumbersome reports are usually not what a busy policymaker has time to read, and they turn out to be a
wasted effort. Nor do cases provide an overview of the situation. Whenever possible, analyses should synthesi:
data in simple charts, tables, or matrices that are easily digestible. Some further examples follow.

Context charts can show the overall structure of the organization being studied or the external factors affecting
project development.

Checklist matrices are a convenient way of scanning all the field data as a first step in defining how they should
be analyzed and presented. For example, a matrix might consist of rows representing the different groups
involved in a village water supply project (for example, small farmers, large farmers, extension workers, local
political leaders) and columns representing attitudes toward the project (for example, general receptivity, belief
its viability, expected benefits). The analyst would then fill in each cell with a phrase or two to indicate the
attitude of each group. This would provide an overview of the differences between groups and might also point
missing information or remaining questions.

Time-ordered matrices trace the evolution of the project. Rows represent different groups and columns differen
stages of the project. The comments

in each cell summarize the actions or opinions of groups at different points in time.

Conceptually ordered matrices are used for more complex analyses, for example, to uncover the reasons for
different responses to a fishing cooperative. Rows might refer to the groups surveyed, such as boat owners, cre
members, small independent fishermen, and leaders of the cooperative. The columns can represent the factors
affecting motivation, such as perceived economic effects, and relationships to groups promoting and opposing t
project.

Effects matrices summarize the different types of effects. A simple form would use the rows for different groups
and columns for different economic, demographic, and organizational effects.
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Site—dynamic matrices describe the underlying processes necessary for interpreting the results. The matrix mig
examine problems and their solutions, or the way that the phases of the project were organized.

Causal networks describe the causal links between the phases and activities of the project. Figure 5-1 illustrate
how a causal network was used to describe the links between antecedent variables, intervening variables, and

outcome variables for a credit and technical assistance program for small business development. The (+) and (:
signs indicate whether a particular factor had a positive or negative influence. For example, the education of the
entrepreneur had a positive impact on the progress of the company, whereas the level of political activity in the

community or sector had a negative effect on the progress of the company.

An advantage of the network chart is that all the links between the 'different factors are clearly identified and ea
to understand. The reader should compare this causal network with the discussion in Chapter 3 of how path
analysis could be applied to this same project. Network diagrams or similar types of causal explanations should
examined by the various groups involved with the project. Their opinions can serve to check any discrepancies
the interpretations and the supposed causal links and thus enable researchers to spot the weaknesses in their ¢
model and revise it accordingly.

UNDERSTANDING THE CONTEXT AND THE EFFECT OF EXTERNAL FACTORS ON PROJECT
OUTCOMES . A weakness of many quantitative survey methods is that they are unable to control for, or perhay
even identify, the external
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Figure 5-1.

Using a Causal Network to Examine Factors Affecting the Success of a Small
Business Development Program
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events that can drastically alter a program's outcomes. During the period of implementation there may be an
election campaign, a flood, the opening of a number of new factories, or a land invasion in one of the areas clos
to the project. All of these events may have serious impacts on implementation. Qualitative methods can descri
and monitor such events and help assess their impact on the project.

DIAGNOSING THE INFLUENCE OF COMMUNITY OR CITY CHARACTERISTICS ON THE
IMPLEMENTATION OF ACTIVITIES . Other important external factors that affect implementation are the
characteristics of the target population, the kinds of community and political organizations that are active in the
area, and the characteristics of the cities or sectors in which the projects are located.

When the number of project sites is sufficiently large, a statistical analysis can help determine which of these
characteristics are associated with performance indicators. Such an analysis was used to assess factors affecti
the performance of an integrated urban development program in twenty—three secondary cities in Colombia
(Instituto SER 1981). The summary indicators of project performance in this case were water pipes installed,
small business loans, numbers of groups organized, and houses constructed. These were compared with some
the principal economic characteristics of the cities (per capita income, investment in infrastructure, percentage ¢
houses with water connections) through a correlation matrix. The analysis found a number of these relationship
were constant in most cities. For example, the performance of the house construction component of projects we
related to the rate of employment generation in each city.

This kind of comparative analysis pays due attention to the unique characteristics of each city, which are usuall
overlooked. However, it sometimes overemphasizes the uniqueness of each community, assuming, for exampl
that good or poor performance can be explained by unique factors such as a conflict between the mayor and th
Ministry of Housing. This approach has also been used to analyze the impact of community characteristics on tl
vaccination status of children under the age of three throughout Costa Rica (Valadez, DiPrete, and Weld 1990;
Valadez and Weld 1992), the impact of regional factors on the management of irrigation projects (Bottrall 1981)
and the influence of city characteristics such as size and income level on housing demand and the performance
housing projects (Mayo 1983).

In this kind of study, it is important to combine the statistical analysis with a qualitative analysis because a great
deal of significant information can be overlooked when some of the variables are reduced to a simple quantitati
form. For example, the way in which a local political party committee operates can be more important than
whether one exists. And how financial or material support is provided and administered by a government or
project donors can be more important than the amount of support.

Assessing the Performance of Community Organizations

A primary objective of many social programs is to create or strengthen local community organizations that can
help in the planning, implementation, and sustainability of their own programs. A monitoring system should
therefore be able to assess the performance of these community organizations in their design, implementation,
operation of the project. Two reliable indicators of the performance of a community organization are the amount
of community participation in project design, implementation, and operation and the effectiveness of community
communication networks.

Evaluating Community Participation in the Planning and Management of Projects
Because many of the causes of participation or nongarticipation are complex, it is often difficult to know whethe

the low participation of certain groups is due to delibaerate exclusion policies or to the lack of interest among the
groups. In many cultures participation occurs through traditional informal channels rather than through the easil
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observable formal structures set up by the program. In Indonesia, where it is the custom for people to regularly
visit the RT (block leader) in his house to discuss problems, they would be reluctant to air such things in public,
even in community meetings.

Sample surveys are often used to estimate the level of participation of different groups, the attitudes of the
community toward community organizations and their activities, and the degree and form of community
participation in decisionmaking in communal projects.

The above indicators can be used to compare participation between socioeconomic groups, between communit
and between types of projects or organizations over time.

Many community organizations keep membership and attendance records that contain useful information on
certain kinds of participation (for example, how many people pay their dues, attend meetings, vote, participate il
committees and construction groups). Community promoters or implementing agencies also keep records. The:
records must be interpreted with care for sometimes they are used as a supervision tool, in which case there m
be an incentive to distort the information so as to present the project in a more favorable light. Also, many are n
up to date or maintained regularly.

Participant observation is a useful method for assessing the dynamics of community participation in
decisionmaking and project implementation and management (see Box 5-6).

The more formal aspects of community organizations (such as meetings and work groups) can be studied throt
passive observation. The observer may attend meetings and record what takes place either in the form of a ger
description or an outline based on predetermined categories, such as the number of people attending, the numi
of active participants who speak and vote, the number of items on the agenda that are discussed, and on which
decision is reached, the methods by which decisions were reached (for example, through a formal vote, througt
an informal indication of agreement, imposed by group leaders), and the degree of formality of the meetings (fo
example, whether minutes are taken and read and approved at subsequent meetings; whether a quorum is
established).

The advantage of the above categories is that they can be used by different researchers and hence make it eas
compare the results. It is important, however, to have an adequate conceptual framework to explain why these
indicators were selected and how they will be interpreted.

Other observational indicators include the types of election publicity used, the number of people attending
elections and political meetings, and the degree of openness or coercion used in election campaigns. Similar

Box 5-6.
Examples of the Use of Participant Observation to Study Community
Participation in Decisionmaking

The researcher may observe a group from outside to analyze how it is pergeived
by other groups inside and outside the community. Parris (1984) lived in the
community affected by an upgrading project and sought to understand and
describe the attitudes of the community to the implementing agency and to|the
way in which the project was organized. He had direct contact with the
implementing agency itself.

14

Lisa Peattie (1969) became an active member of the jurta opposing the
construction of a sewage outlet in the community in which she lived in
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Venezuela. She was able to observe the response of different government
agencies and individuals to the group. However, it was dear that her participation
altered significantly the way in which the group operated, thus illustrating the
difficulties of using this active role to understand "normal™ group functioning in
her community.

types of observational procedures can be used to evaluate work groups and other types of community activities
study of a mutual—help ditch—digging project in Lusaka (Lusaka Housing Project Evaluation Team 1977)
included variables such as the proportion of participants working at any point in time, the degree of coercion in
persuading people to participate, and the efficiency with which work was planned. Another study of mutual—hely
house construction in El Salvador (FSDVM 1979) included variables such as efficiency of work compared with
that of the professional contractor, frequency of supervision, leadership style, and number of participants actual
working.

Important information can also be obtained by studying the processes by which particular decisions were made
(often referred to as case histories). Nelson Polsby (1963) emphasized the importance of studying issues on wt
no action was taken as well as those in which a decision was made, for certain people or groups may have a
negative or veto power but stay in the background and therefore are difficult to identify.

Studying Communication Networks and the Dissemination of Information About Community Programs

Effective communication within the community is essential to ensure that all groups are aware of the project anc
have the opportunity to participate. Groups vary significantly in their access to information, and some groups m:
be excluded from an intervention because they were not aware of its existence. For example, Valadez found thi
28 percent of the children in Costa Rica under the age of three years were unknown to local health workers.
Therefore their households were never provided basic health services such as vaccinations.

Communication between the community and the implementing agencies is essential to ensure that the commur
is aware of the content and objectives of the project and that community views are taken into account in project
design and implementation. A striking example of the problems that can occur when the community is not well
informed about the nature of the project comes from a squatter settlement in Guayaquil. Since the project had
been delayed for more than three years, program managers thought the community had no interest in individua
water connections. In fact, the problem "lay with the leaders who misrepresented the project to their followers d
to their wish to obstruct any Governmental undertaking which they saw both as jeopardizing their own hold on
the population and

as inimical to the interests of the radical political party most of them followed" (Salmen 1983:8).

Many social program managers have found it difficult to accept the idea of community involvement in project
design and implementation. In their view, experts know best and should design interventions that are then "sold
to the community. Even when executing agencies are committed to involving the community, they may make th
common mistake of working through community organizations that represent only a small number of people, or
that are strongly identified with one political, religious, or ethnic group, although they have titles such as Junta o
Community Association. The very active junta of a community being upgraded in La Paz, for example,
represented only house owners. It failed to consult renters, who did not wish to pay the higher service charges
proposed by the junta (Salmen 1983). And in Zambia (Bamberger, Sanyal, and Valverde 1982) it was found the
the community consultation process for deciding the route of roads to be constructed in squatter areas was
sometimes used to expel unpopular religious minorities.
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A good indicator of the effectiveness of communication networks is the level and distribution of knowledge on
topics relating to community activities. Box 5-7 illustrates questions that measure general awareness about the
existence and kinds of activities of a community organization.

The effectiveness of community networks can be detected through changes in knowledge about community
affairs among the residents. The simplest way to quantify such knowledge is to use a set of binary Yes/No
guestions. For example, Was the respondent aware of a proposal to start a consumer cooperative? Could he ol
name the president of the cooperative? Did he or she know who was eligible to participate in the project? A vall
of 1 is given to each Yes and a score of 0 is given for each No.

It is often useful to examine the networks through which information flows and the sources of information used
by various people. The analysis must be related to a specific issue because different networks are used for
different purposes. For example, people often use quite different sources to obtain information on job
opportunities and to gossip about what is happening in the neighborhood. Box 5-8 illustrates questions that mig
be used to identify communication networks that disseminate information on a family planning program.

A number of studies have examined the socioeconomic characteristics of opinion leaders and compared them \
the characteristics of the rest of the group (Rogers 1962). Other studies have tested the extent to which a

Box 5-7.
Examples of Questions to Measure General Awareness about Community
Organizations and Their Activities

1. Is there an organization in this community that is working to improve the
conditions of life of community residents?

2. Could you tell me the name of the organization and where meetings are held?

3. Do you know the name of the director (president)?

4. What are the main activities?

5. Have you received any information (within the last month) on the possibility of
organizing a consumers cooperative?

(If "YES")

6. Could you tell me what you have heard?

7. What services would be offered by the cooperative.?

8. Who would be eligible to join?

9. Who is organizing it?
certain type of network is used. For example, respondents may be asked which types of communication they he
with members of their kinship group, church, political party, or immediate neighbors. A chart can be constructed
in which all members of the group are listed and the respondent would be asked to indicate the kind of
communication he/she has had with each person. Although it is more time—consuming, this approach provides
more complete information.

Various quantitative indicators can be used te compare networks in different communities:

The proportion of the community involved in the network.
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The average number of network contacts of each individual.

The kinds of information flowing through the network.

The proportion of opinion leaders residing in the community.

Most of the previous types of analysis examine access to information at a particular point in time, but it is also
useful to examine the dissemination of information over time. Rogers (1962) plotted the time taken by different

groups of farmers to adopt a new weed spray. Whereas the groups defined as "early adopters" and the "early
majority" were using the sprays after three to four months, the "laggards" and the "late majority" were delaying

Box 5-8.
Questions Used to Study Communication Networks for Disseminating
Information on Family Planning Programs

1. How did you first hear about (the family planning clinic)?

a. Told by another person.

b. Heard about it on the radio (or through other mass media).

c. Read about it (where?).

d. Saw the clinic.

(If told by another person)

2. What is the name of the person who told you?

. Is this person a

3
a. Relative (state relationship).
b

. Friend.

. Other (explain).

. How did this person hear about (the family planning clinic)?

. Told by another person.

. Heard about it from the mass media.

o|T | [~ ][O

. Have you told anyone else about the program? (details of people told— kjnship,
where they live, etc.).

by up to five years. Early adopters and laggards often have quite different socioeconomic characteristics, and tt
behavior can be predicted with respect to a wide range of innovations.

Sociometric studies of friendship and influence can be used to determine how alliances are formed and
community organizations structured. This is particularly important in areas with strong regional, ethnic, or
religious ties. One of the objectives of community organizations is to transcend some of these ties. Typical
sociometric questions include, Who do respondents go to when they need advice (for example, on family or
personal affairs, community activities, and employment)? and Who would respondents recommend to run a
community association if one was ciganized?

For each of the people named, information is ther obtainied on kinship relations, socioeconomic characteristics
(for example, age, sex, education, religion), where they live, and what formal positions they hold in community «

Studying Communication Networks and the Dissemination of Information About Community Progranis39



Monitoring and Evaluating Social Programs in Developing Countries

other types of organizations. Various kinds of data on organizational behavior can be used in describing (a) the
size of different types of networks—for example, the number of contracts reported by different socio-

cultural groups; (b) the socioeconomic characteristics of the supporters of different community leaders; and the
degree of "openness" or "closedness" of different groups (with respect to the number of people included whose
social or economic characteristics differ from those of the majority of group members) and whether groups
become more "open" after participation in an intervention.

In a study of the structure of social networks in a squatter area in Cartagena, Colombia (Bamberger and
Kaufmann 1984), "support networks" were constructed by obtaining information on all households with whom
money, goods, or services were exchanged. The social and economic characteristics of receivers and givers wi
compared and an analysis made of factors determining the size and usage of the networks (Bamberger and Pa
1984).

Respondents often have difficulty in recalling or explaining the details of their communication networks because
these follow customary patterns that have never been questioned. For example, a woman may always gossip W
her neighbors while washing clothes, but if asked about her sources of information she may overlook the
neighbors. For this reason, participant observation, in which such communication is observed directly, can be a
effective analytical technique. The main difficulty in applying it is that many communications take place in
situations to which the outside observer has no access.

An alternative to participant observation is to ask selected members of the community to report on their activitie
and conversations during a particular period of time or on a particular topic. In some cases the respondent can
asked to write or to tape-record the report, but usually the information is verbally reported to the researcher. In
analysis of how a decision was reached on whether or not to form a consumer cooperative, the respondent cou
be asked to list all the people he or she talked to about this issue, whether specific people were sought out or
themselves initiated a discussion of the matter, and whose opinions were considered most reliable, and the like
The problem here is that the results may be distorted owing to selective recall or the fact that the person may w
to create a certain impression (for example, that he was or was not very involved in the issue). However, these
biases can be controlled to some extent by cross—checking information from a number of different informants.
The method becomes much more effective if the information can also be cross-

checked with the results of sample surveys or with direct participant observation.

In addition to interviewing people about their own communication behavior, it is sometimes possible to locate
informants who can provide a general view of the communication networks in the community with respect to a
particular issue. For example, the local storekeepers or community leaders may know what sources of informat
are used for seeking rental accommodation or for hiring certain types of labor; and religious leaders or health
workers may know who people go to for advice on health-related problems. When using such informants, the
researcher must be aware of the possible biases. The information will be much more reliable if data from differe
sources can be cross—checked.

Recommended Reading

Miles, Matt, and A. M. Huberman. 1984. Qualitative Data Analysis: A Sourcebook of New Methods. Beverly
Hills, Calif.: Sage.

Describes how evaluation questions are formulated, how they are revised as the studies progress, and simple
methods of analyzing and presenting the findings. Although the book focuses on education, most of the methoc
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can be applied in other social sectors.

Naroll, Roaul, and Ronald Cohen. 1970. A Handbook on Cultural Anthropology. New York: Natural History
Press.

Salmen, Lawrence. 1987. Listen to the People: Participant Observer Evaluation of Development Projects. New
York: Oxford University Press.

Shows how many of the diagnostic techniques can be applied to the study of urban projects. Extensive discussi
of the role of the evaluator, his/her relationships with the different stakeholder groups, and the participant
observer methodology.

Note

1. In a study of factors affecting the performance of a sample of 150 rural organizations Esman and Uphoff (19¢
point out the difficulties of using simple statistical comparisons: "Even a factor like political support, thought to
be a sine qua non for participation, showed no correlation because how any support is given turns out to be mo
important than whether support is given, or how much is given." Cited in Uphoff (1988:33).

6—
Monitoring and Evaluating Project Sustainability

Although many countries have developed quite elaborate systems for monitoring project implementation, few
produce regular information on project operation and maintenance or on the extent to which projects are actuall
producing the intended benefits (see Bamberger 1989; Khan 1989, 1990).1 This lack of attention to monitoring
sustainability is surprising in view of the large numbers of projects that have clearly been unable to continue
delivering their intended services over the intended lifetime of the project (see Table 6-1). The first review of
project sustainability conducted by the World Bank's Operations Evaluation Department (OED) found that only
nine out of twenty—seven of the agriculture projects studied were classified as "sustained," eight more were
"doubtful," and the remaining ten were "not sustained" (World Bank 1985).2 And of a total of seventeen
education projects covered by this and a later study (World Bank 1989b), nine were classified as likely to be
sustained, five were doubtful, and three were unlikely to be sustained.

The Concept and Importance of Project Sustainability

The Importance of Project and Program Sustainability

The largest OED sustainability study to date covered 557 World Bank projects completed and assessed betwee
1986 and 1988 (World Bank
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Table 6-1.
Findings of World Bank Operations Evaluation Department Studies on
Project Sustainability

Number of Projects

Project Sustained Not Sustained Doubtful Total
Agricultural 9 10 8 27
projectsa

Educational 9 3 5 17
projectsb

Fertilizer 7 2 2 11
Productionc

All sectorsd 291 83 183 557

Note : 1985, 1986, and 1990 studies are based on assessments of sustainability of
projects which had been operating for several years. The 1989 study assessed
projects at the point when implementation was completed.

a . Data from OED, 1985.
b . Data from OED, 1985 and 1990.
¢ . Data from OED, 1986.

d . Data from OED, 1989.

1990a). In contrast to earlier assessments, which did not look at a project until it had already been operational f
several years, the 1990 study chose a point just after implementation from which to evaluate whether a project
was likely to be sustained. Of the 557 projects studied, 291 were considered likely to be sustained, 83 not likely
be sustained, and 183 doubtful. Although the OED fully recognized the drawbacks of a prospective assessment
its study represented the first systematic attempt to assess the sustainability of World Bank—financed projects i
all sectors.

Earlier, Honadle and VanSant (1985) had reported that sustainability was a serious problem in twenty—one
integrated rural development projects financed by USAID. Most of these projects were designed at a time when
careful planning and well-designed implementation strategies were considered the keys to success. The
complexities of project operation and institutional development had not yet been fully appreciated.

When sustainability is ignored, the life of roads, schools, irrigation, and similar infrastructure projects is
significantly reduced, the quality of services declines, and fewer project staff are assigned to extension and othe
support services (see Bamberger and Cheema 1990:chap. 5; World Bank 1990a:chap. 4). The political process
deciding how to allocate project benefits when their volume (water, school places, small business credits, and s
on) is reduced often has a negative effect on the economically, socially, or politically weaker_groups.3 In Some
cases, allocations will be

made on political grounds, whereas in others it will be necessary to eliminate some of the outreach services,
which means denying access to the disadvantaged groups whose participation depends on such services.4 The
results of such neglect are particularly severe where the natural environment is concerned, as the next section
explains.
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Defining Sustainability

PROJECT SUSTAINABILITY . Project sustainability is often defined as the capacity of a project to continue to
deliver its intended benefits over an extended period of time. According to the Operations Evaluation Departme
of the World Bank (1986:1),

The term "Sustainability" describes the ability of a project to maintain an acceptable level of benefit flows
through its economic life. While this may often be expressed in quantitative terms involving the internal econom
or financial rates of return, benefits may also be qualitatively assessed. For projects in the productive sectors st
as industry, the principal measure of performance is output, generally expressed in terms of capacity utilization,
but Bank—supported projects normally have other objectives such as sub—sectoral policies, technology transfer
and institution building, which must be assessed qualitatively.

As a more recent study (World Bank 1990a) points out, sustainability also depends on whether a balance can b
achieved in the use of the principal forms of capital—namely, human, natural, cultural, institutional, physical, an
financial. Sustainability is more difficult to define and measure in projects designed to develop human resources
because qualitative indicators must be taken into account alongside quantitative ones.5 The degree of
sustainability of a project has been defined as "the percentage of project-initiated goods and services that is sti
delivered and maintained five years past the termination of donor resources, the continuation of local action
stimulated by the project, and the generation of successor services and initiatives as a result of project built locz
capacity" (Honadle and VanSant 1985:2).

The principal idea behind all these definitions is that any project— whether it is in the agricultural, urban,
industrial, transport, or power sectors—is designed to produce a continuous flow of outputs, benefits, or service
throughout its intended lifetime. For some projects, the intended

economic lifetime may be as long as thirty years, whereas for others it may be considerably shorter. The
sustainability of a project must be judged by its ability to sustain this flow of benefits over time.

For many kinds of industrial and commercial projects, sustainability must be defined by an enterprise's ability to
remain profitable. Depending on the nature of the enterprise, this translates into maintaining or expanding
markets, competing in terms of price and quality, securing sources of materials and labor, and so on.
Sustainability is a dynamic concept in that enterprises must continually develop new products or services.

Of the various benefits a project is expected to produce, some are easily quantified (industrial output, volume of
water, number of houses constructed), but others are more difficult to measure because they are of a qualitative
nature. If a project delivers only some of these benefits, it must be assessed by attaching relative weights to the
different services.

Another factor to consider in evaluating sustainability is the institutional capacity to sustain the delivery of
services. That capacity depends on the quality and stability of staff, the adequacy and stability of financial
resources for recurrent expenditures, coordination with other government agencies, and links to local communit
organizations and beneficiaries.

The success of a project may also be affected by its ability to mobilize the support of the central and local
government, trade unions and business organizations, religious organizations, local community groups, and
international organizations. But note that "political support" can be a mixed blessing because political alignment
can shift and key officials can be reassigned, and thus a project strongly supported by one administration may
quickly lose its support following a change of government or a reassignment of key figures. Projects that are ab
to maintain a low political profile may be more stable over time.
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SUSTAINABLE DEVELOPMENT . Economists and international development agencies are frequently criticizec
for focusing on the sustainability of individual projects and ignoring the impacts of these projects on broader
developmental objectives. As Anil Agarwal (Centre for Science and Development 1985:362) has pointed out in
the case of India:

Development can take place at the cost of the environment only up to a point. Beyond that point it will be like th
foolish man who was trying to cut the very branch on which he was sitting. Development without concern for the
environment can only be short-term development. In the long term, it can only be

anti-development and can go on only at the cost of enormous suffering, increased poverty and oppression. Ind
may be rapidly approaching that point.

Ecologists are critical of the approach of most economists: "In a world where the economy's environment suppc
systems are deteriorating, sup—ply—side economics—uwith its overriding emphasis on production and near
blind—faith in market forces—wiill lead to serious problems" (Brown and Shaw 1982:12, cited in Tisdell
1988:374). The World Conservation Strategy (1980; quoted in Tisdell 1988:373) defined conservation
(sustainability) as "the management of the human use of the biosphere so that it may yield the greatest sustain:
development to present generations while maintaining its potential to meet the needs and aspiration of future
generations."

Ecologists say it is important to assess whether development strategies can sustain and reproduce the resourc
base on which they depend, as does society in general. Much of modern agriculture, they argue, obtains its
increases in crop yields at the cost of environmental damage. The intensive cultivation of a single, high-yielding
variety forces communities to depend on a narrower genetic base, which is likely to be more vulnerable to disec
or to the effects of climatic change (Harlan 1977). According to Conway (1983:12, quoted in Tisdell 1988:375),
the key to sustainability is to reduce the vulnerability of agricultural and other systems:

Sustainability can be defined as the ability of a system to maintain productivity in spite of a major disturbance
such as that caused by intensive (maintained) stresses or a large perturbation. . .. Satisfactory methods of
measuring sustainability have still to be found, however. Lack of sustainability may be indicated by declining
productivity but, equally, collapse may come suddenly and without warning.

Greater attention to ecological issues—such as the need to conserve the resource base, protect the broader
ecosystem, maintain genetic variety, and develop systems that can survive intensive stress—would significantly
affect how projects are evaluated and designed. Tisdell (1988) points out that a rigorous methodology for
applying ecological criteria to project evaluation has not yet been developed—although a humber of qualitative
guidelines are available.

Even within a narrower sectoral framework, sustainability cannot be fully assessed at the level of an individual
project. Any meaningful analysis must focus on the broader issues of sustainable development. First, if an

experimental project is not achieving its objectives, perhaps it should be terminated and a different approach
adopted in later projects. Such action may contribute to long—term sectoral development even though the pilot
project is not successful.

Second, many social development proiects encourage beneficiaries to participate in planning and implementati
and sometimes community organizations may dacide io change the priorities defined in the original project plan
In the World Bank-assisted Lusaka Upgrading and Sit2s and Services Project in Zambia (Bamberger, Sanyal,
Valverde 1982), many community groups worked only half-heartedly on the planned drainage system, but
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several decided to organize other projects such as health clinics on their own initiative. Although the self-help
component failed to contribute to the construction and maintenance of the drainage infrastructure, the creation
effective community organizations was important to the long—term development of the community.

Third, a project might achieve its specific objectives without contributing to sectoral development. For example,
donor agencies often encourage countries to establish special project implementation units (PIUs) to ensure the
their projects are effectively and speedily implemented. If such PIUs are able to offer more attractive salaries, a
given licenses to import supplies and equipment, and are freed from many bureaucratic procedures, they often
complete high—quality pilot projects at considerable speed. In the process of achieving this short-term objective
however, the PIUs may disrupt normal planning and operational procedures and alienate the central and local
government agencies whose support is essential for the long—term success and replication of the project. Thus
they may make it almost impossible to replicate the project or keep it going after the support of the donor agenc
ends.

For the above reasons, it is important not only to assess the sustainability of particular projects but also to analy
the contribution to broader sectoral or national development goals.

Factors Affecting Project Sustainability

The sustainability of any project is affected by four broad groups of factors: how the project is designed and
implemented; how the project is organized; external factors operating at the local, national, and international
levels; and the responses of intended and actual project beneficiaries.

Project Design and Implementation

If the primary function of a project is to achieve precisely defined physical and economic objectives, the empha:
will be on speedy and cost-effective implementation, and not on institutional development or the creation of
structures that can ensure the project will continue operating. In other cases, however, project objectives explici
call for institutional development at the community and local government levels, and systems are proposed for
generating the resources needed to cover recurrent costs.

One objective of the First Bangladesh Integrated Rural Development Project (see pages 202-6) was to increas
food production as rapidly as possible. Therefore, short-term quantitative objectives were established that
encouraged the implementing agencies to create the maximum number of cooperatives and to authorize as ma
loans as possible for the purchase of irrigation equipment. This action created a large number of weak and
financially unsound cooperatives and jeopardized the long—term sustainability of the project.

Sustainability can also be adversely affected by wrong assumptions about labor availability, community respons
to the project, assessments of community needs, the efficacy of different service delivery systems, and the shol
and long-term effects of the provision of certain services. Many sustainability problems can be traced to
procurement. Delays in obtaining equipment, approving contractors, or acquiring materials frequently lead to
implementation delays, cost overruns, poor—quality services, or reduced accessibility for certain target groups.

In addition, sustainability can be affected by the choice of implementation methods. Decisions about the degree
beneficiary involvement in construction and other implementation activities can have an important effect on thei
later support (or lack of support) for the project. Choices must also be made concerning the procedures for
participant selection and the distribution of benefits. Sometimes a more cost—effective method of participant
selection (such as office interviews rather than housea visits) can produce a bias against low—income or weaker
groups and can again affect long—term support for the project.

Factors Affecting Project Sustainability 145



Monitoring and Evaluating Social Programs in Developing Countries

Project Organization

It is often difficult to decide which ministry or agency should oversee a project, what kinds of coordinating
mechanisms should be established

between agencies, and whether the project should be implemented through an existing department or through :
specially created project—-implementing agency. Because high priority is given to project implementation, many
countries establish special management units to speed up project implementation. Frequently, these units are
disbanded as soon as the physical implementation is completed, and no adequate organizational arrangements
made for the period of project operation. Instead, the newly implemented project is handed over to a line minist
or administrative agency without any of the necessary financial or staff support.

In addition, little attention is paid to the institutional arrangements needed to give beneficiaries a role in the
planning and implementation of the project. The literature amply demonstrates the close tie between benefician
involvement and successful implementation and sustainability (Bamberger and Shams 1990; Martin 1989; Mos
1989; Uphoff 1989). Norman Uphoff (1986:3—4) describes irrigation management as a sociotechnical process:
"The benefits from irrigation are few unless the ultimate water users employ their own labor and capital in ways
that make good use of available and anticipated land and water resources. It is the users who decide in the fina
analysis if the prices are 'right' and who judge the suitability of soils and physical structures for growing irrigated
crops."

External Factors

Sustainability is affected by a wide variety of national and international factors over which project planners and
managers have very little control. The most notable of these are economic changes. A change in the internatior
price of goods produced by the project or in the price of imported materials can seriously affect the profitability
projects. The oil crises beginning in the early 1970s illustrate just how severe the impacts can be. National
economic policy changes—which are usually beyond the control of project managers—can suddenly lower the
price at which outputs can be sold or the price that must be paid for materials or labor. Political events such as
national or local elections or civil unrest can also .affect projects. Government changes can rapidly erode or
strengthen the base of support for a project—with significant effects on budgetary provisions, access to foreign
exchange, or access to materials and equipment in short supply.

Natural phenomena such as droughts and flooding regularly affect output and the condition of roads, irrigation
systems, and equipment, as

illustrated by the Bangladesh Integrated Rural Development case study, among others. Bangladesh's good
harvests encouraged loan repayment, but flooding destroyed those harvests, and the sinking water table made
ineffectual large numbers of shallow tubewells and handpumps.

The Response of Actual and Intended Beneficiaries

The social and political organization of rural communities can either facilitate or impede the creation of
cooperatives and the organization of rural development programs. Take the case of Bangladesh, where politica
and economic power is concentrated in rural areas. Cooperatives and irrigation programs are difficult to promot
since the wealthier farmers tend to band together or to undermine such programs—with the result that the
associated projects are less accessible to low—income farmers (BRAC 1983). In contrast, the long tradition of
community organization and self-help in Indenesia (gotong royong ) has greatly facilitated the development of
community—-managed minor irrigation projects (Dilts and others 1989, summarized in Bamberger and Shams
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1989:chap. 6) and self-help urban development programs (Bamberger and Shams 1990).

There is also considerable evidence that the traditional roles of the sexes create barriers to the full participation
women in many income—generating projects. Heyzer (1987) reports that Asian women tend to lose their
traditional land-use rights during agricultural modernization. As the Grameen Bank and the Bangladesh Rural
Advancement Committee (BRAC) programs have revealed, there are cultural barriers to the participation of
Bangladeshi women in credit programs designed to promote small businesses. In India, organizations such as 1
Self-Employed Women's Association (SEWA) and the Working Women's Forum have demonstrated the culturz
legal, political, and economic problems facing Indian women seeking to participate in labor unions or to start the
own small businesses.

Designing a Study of Project Sustainability

Sustainability studies can be divided into two main types. The first is an in—depth study of the current
sustainability of a single project. Its purpose is to identify factors likely to affect future sustainability and to
ensure corrective actions will be taken to keep services flowing to the intended

populations. The second is a comparative analysis. It draws some general lessons from different projects that c
be used to improve the sustainabil-ity of future projects.

Developing a Conceptual Framework to Describe the Project and Its Environment

The simple model in Chapter 3 (Figure 3-1) includes the main phases of project design, implementation, and
operation, along with the main internal and external factors likely to affect sustainability. The central part of the
figure shows the principal stages of project design and implementation (project concept and design, procureme
of goods and services, implementation, and so on) and identifies some of the key assumptions and procedures
each stage that may affect sustainability. During project design, for example, a number of assumptions are mac
about the availability of labor, beneficiary responses to the services to be provided, and their response to the
financial and organizational responsibilities they will be asked to bear. The upper part of the figure indicates hov
the project is organized and how this may affect sustainability. The lower section of the figure identifies some of
the external events (political, social, and economic) affecting sustainability. The figure also shows how
sustainability may be affected by the responses of intended and actual beneficiaries. A model of this kind can
easily be developed for any kind of project and can serve as a checklist so that no important factors have been
overlooked. It can also help focus discussions with project officials and other key informants on the factors likely
to affect sustainability and on the possible causal relationships between internal and external factors.

Once the model has been developed, the following kinds of questions may be asked:

To what extent were issues relating to sustainability specifically taken into consideration at each stage of proje
implementation?

How did the implementation of each stage affect sustainability? What changes could have been made at each
stage to have improved sustainability?

What external factors are likely to have affected sustainability? How?

An OED assessment of the sustainability of education projects (World Bank 1989b) illustrates how a descriptive
model of this kind can be expressed as a regression equation of the form
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Y =f[I...Io, Ey...Es ]

where Y is an index of project sustainability (discussed below) and where the explanatory variables include
internal (1) factors within the control of project management (adequacy of appraisal procedures, project design,
initial funding, existing monitoring and evaluation, adequacy of planning and management, timeliness of
procurement, flexibility of implementation procedures, effectiveness of technical assistance, adequacy of
recurrent funding, and institutional support) and external (E ) factors largely outside the control of project
managers (level of government support, macroeconomic conditions, educational conditions, and level of policy
commitment).6

Defining Indicators of Project Sustainability

As the preceding discussion makes clear, sustainability is a multidimensional concept that cannot be defined in
terms of a single variable. Table 6—2 proposes a sustainability checklist for most kinds of social development
projects. Four groups of indicators are proposed. Group A consists of five indicators relating to the ability of the
project to continue delivering the intended benefits or services: a comparison of the actual and intended volume
(level) of each service (A-I); the stability of service levels over time (A-2); the quality of the services (A-3);
beneficiary satisfaction (A—4); and the distribution of benefits among different economic or social groups (A-5).
Table 6-3 illustrates the application of the Group A indicators to the First Integrated Rural Development Project
in Bangladesh.

The second group of indicators (Group B) pertains to the maintenance of physical infrastructure and includes th
condition of physical infrastructure (B-I) and of plant and equipment (B—2). To assess long-term sustainability,
is also necessary to determine whether adequate procedures and resources have been provided to ensure con
maintenance (B-3). For some kinds of projects (for example, irrigation and housing), it is also important to asse
coordination with community organizations (B—4) and the extent to which beneficiaries are involved in project
maintenance (B-5).

Group C indicators reflect the long—term institutional capacity of the executing agencies to sustain the project.
These indicators include technical capacity and appropriate mandate of the operational agencies (C-I); stability
staff and budget of the operational agencies (C-2); adequacy of interagency coordination (C-3); adequacy of
coordination with commu-—

Table 6-2.
An Index for Assessing Project Sustainability
Rating
1 2 3 4 5

A. Continued delivery of services and benefits

A-1 Volume/stability of actual and intended
benefits

A-2 Efficiency of service delivery
A-3 Quality of services/benefits
A-4 Satisfaction of beneficiaries

A-5 Distribution of benefits among economic
and social groups
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Subtotal

B. Maintenance of physical infrastructure
B-1 Condition of physical infrastructure
B-2 Condition of plant and equipment

B-3 Adequacy of maintenance procedures

B-4 Efficiency of cost-recovery and
adequacy of operating budget

B-5 Beneficiary involvement in maintenance
procedures

Subtotal

C. Long-term institutional capacity

C-1 Capacity and mandate of the principal
operating agencies

C-2 Stability of staff and budget of operating
agency

C-3 Adequacy of interagency coordination

C-4 Adequacy of coordination with
community organizations and beneficiaries

C-5 Flexibility and capacity to adapt project
to changing circumstances

Subtotal

D. Support from key stakeholders

D-1 Stability and strength of support from
international agencies

D-2 Stability and strength of support from
national government

D-3 Stability and strength of support from
provincial and local government

D-4 Stability and strength of support at the
community level

D-5 Ability of project to avoid becoming
politically controversial

Subtotal

Note : Rating code: 1=very poor; 2=poor; 3=average; 4=good; 5=very good.
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Table 6-3.

Application of Component A of the Sustainability Index (Continued Delivery of Services and
Benefits) to the Rural Works Component of the First Bangladesh Rural Development
Project

Indicator Sustainability Status of Rural Works Componermanking
on5—point scale

A-l, provision of services Most roads and drainage were provided. Only 205
and stability over time percent of fish ponds.

A-2, efficiency of service Deterioration and underutilization of roads owirng5
delivery to poor location. Inefficient dredging of fish
ponds.

A-3, quality of services Many roads poorly built and maintained. Fish 2.0
ponds badly excavated.

A-4, beneficiary Users of roads and fish ponds satisfied but 3.0

satisfaction complaints from other potential beneficiaries
about poor location and monopoly by certain
groups.

A-5, accessibility to Mainly private landowners who benefited from 2.5

intended low-income fish ponds. Access to roads limited by poor

beneficiaries location.

Source : Khan, Chowdhury, and others (1988.Table 5-3); Bamberger and Cheema (1990:chap 3).
nity organizations and beneficiaries (C—4); and flexibility and capacity to adapt (C-5).

For many projects, particularly large and highly visible ones, long—term sustainability often depends on the
strength and stability of support at the international (D-I), national (D-2), provincial (D—3), and community
levels (D-4). Changes of government or of policy can rapidly deplete the budget, cause conflicts with other
agencies, reduce access to resources, and possibly cause key staff to leave. By its very nature, political suppor
highly volatile and must be constantly reassessed if the long—term prospects of a project are to be ascertained.
Consequently, the final indicator (D-5) refers to the capacity of the project to develop a broad base of support a
to avoid becoming politically controversial.

Box 6—1 summarizes a similar approach the OED uses to assess the sustainability of education projects. In this
case, five sets of indicators are used: production of inputs, production of outputs, operational efficiency,
gualitative aspects, and demonstration effects and spin—off activities. When applied to different kinds of projects
in different countries, the indicators

Box 6-1.
Sustainability Indicators Used in the Assessment of Educational Projects

Level of Measurement

Dichotomous
Indicator Interval Ordinai {(1~4 scale)

1. Production of inputs
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Physical facilities X
Teachers X
Materials and equipment X
2. Production of outputs

Enrollment X

Graduates X

>

Placement of graduates
Administrative services X
3. Operational efficiency
Teacher/student ratio
Textbook / student ratio
Retention rates

Cost/efficiency

X X X X X

Utilization rates

4. Qualitative aspects
Relevance of curricula
Relevance of project
Project flexibility
Project adaptability

X X X X X
X X X X X

5. Demonstration effects and
spin—off

Source : World Bank (1989b).

may need to be tailored to the specific characteristics of the project(s) being studied. The number of indicators 1
a particular component can also be adjusted to the objectives and priorities of each project. In a large
transportation project where maintenance is a central concern, the number of indicators for Group B may be
increased. If the project is to be implemented through a well-established agency, however, and no major
institutional changes are envisaged, the number of Group C indicators might be reduced. If the indicators are
applied to the assessment of industrial and commercial projects, other modifications may be_required.7

Two points should be made about interpreting these indicators. First, the indicators are used to assess the exte
which the project is able to continue delivering its intended benefits. They do not suggest whether the original
project design was, or is, economically or environmentally sound. A steel mill that continues to produce the
intended output may be assessed as sustainable even though it may be producing some long—-term environmel
hazards. Second, different stakeholders will attach different priorities to different indicators. Thus, whereas one
group may assess the project mainly in terms of its ability to maintain a certain level of benefits, another may be
more concerned about the distribution of benefits between different economic groups, and a third may attach m
weight to institutional development and the participation of beneficiaries in project management. The
interpretation of the sustainability analysis depends on the weights to be given to each indicator, as discussed i
the following section.

Defining Indicators of Project Sustainability 151



Monitoring and Evaluating Social Programs in Developing Countries

Developing an Index of Project Sustainability

THE REESTIMATED ECONOMIC RATE OF RETURN AS AN INDICATOR OF SUSTAINABILITY . The

World Bank's Operations Evaluation Department has assessed sustainability of large numbers of projects by
comparing their internal economic rate of return (IRR) at the time project implementation was completed with th
reestimated IRR when the project had been operational for several years (World Bank 1986). If the reestimated
IRR was greater than the IRR at the time of project completion, the project was classified as "sustained"; if the
reestimated IRR was lower, the project was classified as "not sustained"; and if the two IRRs were similar or
difficult to estimate, the project was classified as "sustainability uncertain."

Although IRR is a convenient indicator because of the overview it provides, it does not fully reflect project
sustainability. One problem is that at the time of project completion many of the future costs and benefits have t
be estimated with limited data. Thus, if it is found five years later that the reestimated IRR is lower than at the
time of project completion, this might not indicate that the project performance has deteriorated but simply that
the quality of the data has improved. Many of the economic parameters used to calculate conversion factors wil
also have changed, thus affecting the estimation of costs and benefits.

A more fundamental criticism is that the use of the IRR encourages evaluators to focus on short-term benefits,
since those received early in the

life of a project are more highly valued than those produced later. Tisdell (1988) points out that IRR calculations
pay almost n o attention to long—term environmental impacts since normal discount rates mean that long- term
costs or benefits have almost no effect on the IRR. Dunu Roy (1985) cites the example of a social forestry proje
in India in which the eleven-year repayment period encouraged farmers to plant fast-growing eucalyptus, whic
cannot be used for fodder. Rates of return estimations have also been criticized for ignoring environmental
impacts outside the project area (such as the drying up of dug wells as a result of the lowering of the water tabl
produced by deep-well construction in irrigation projects).

ALTERNATIVE APPROACHES TO QUANTITATIVE ENVIRONMENTAL IMPACT ASSESSMENT . A

number of recent studies have begun to discuss ways to incorporate environmental costs and benefits into proj
analysis (Ahmad, El Serafy, and Lutz 1989; Winpenny 1991; World Bank 1992¢). Winpenny (1991:chap. 3)
summarizes some analytical approaches used in industrial nations and assesses the potential applicability of e
in developing countries. In addition to cost—benefit analysis and cost-effectiveness analysis he mentions:

Evironmental benefit estimators. "Total Economic Value" of environmental impacts is defined as the sum of
"user benefits," "existence value" (pleasure derived from knowing that an amenity is available even to someone
who does not use it), and "option value" (willingness to pay to conserve or have access to an amenity in the
expectation that benefit may be derived from it at a later date).

The effect on production (EOP) approach. An activity may affect the output, costs, or profitability of producers
through its effect on the environment (for example, it may reduce the volume of fish caught). These costs are
computed as EOP. These methods are intelligible and plausible and are widely used in assessing the costs of
environmental degradation.

Preventive expenditure and replacement cost. The value that people attribute to the environment is inferred fro
the amount they are prepared to pay to conserve or restore it. These methods; too, are intelligible and plausible

Human capital approach. People are considersd units of economic capital, and the costs of environmental
deterioration are assessed through
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their impacts on labor productivity or educational performance (for example, reduced earnings due to ill health).
The approach is used quite widely to assess the potential benefits of preventive or curative health care prograr

Hedonic methods. The value that people place on environmental amenities (or on avoiding environmental
problems) is inferred through the additional rent they are prepared to pay to live or work in a good environment.
The methods are too sophisticated and complex to be widely usable.

The travel cost method. The value people place on a good environment is inferred from the time and cost they
willing to pay to travel to it. This method is difficult to apply and interpret.

The contingent valuation method. When behavior in response to environmental changes cannot be directly
observed, value is inferred by asking people about their "willingness to pay" for environmental benefits or
"willingness to accept" compensation for a loss of environmental quality. This approach could be applied in a
number of areas such as changes in air and water quality, wildlife, and biodiversity.

THE USE OF A COMPOSITE INDEX. Table 6-2 shows how the twenty indicators can be converted into a
simple sustainability index. A five—point rating scale (1 = very poor; 2 = poor; 3 = average; 4 = good, and 5 =
very good) is used to assess the degree of sustainability of the project in terms of each indicator. The ratings fo
each item are added to calculate a sustainability score (maximum of 25) for each of the four components and a
total score (maximum of 100) for the project. Table 6-3 illustrates how the indicators for Component A
(continued delivery of services and benefits) could be applied to the assessment of the First Bangladesh Integr:
Rural Development Project (the project is described later in this chapter).

Box 6—2 shows how the index was used to assess the degree of sustainabil-ity of an irrigation project in Viet
Nam. Twenty—six senior government officials were asked to rate the project on each of the twenty indicators. Tt
mean scores were Module A, 18.54 points; Module B, 15.0; Module C, 20.86; and Module D, 9.65. The mean
total is 64.05 points when the four components are combined.

To use the index, the members of the assessment team must make judgments about how the project should be
rated on each indicator. The degree of subjectivity can be reduced in the following ways:

Box 6-2.
Comparing Judges' Ratings to Validate the Sustainability Index: The Tam
Phoung Irrigation Project in Viet Nam

In February—March 1989 the Economic Development Institute of the World Bank
organized a seminar for senior officials from Viet Nam and Lao PDR on economic
reforms and investment planning. A case study was prepared on the Tam Phoung
Irrigation Project in the Mekong Delta in Viet Nam, and following a visit to the project
the twenty—six seminar participants assessed the sustainability of the project using the
sustainability index. The following indicators were computed: mode (most frequent
rating) for each indicator; proportion of respondents selecting the modal indicator,
average total score for each of the four components, standard deviation (S.D) for the
mean score for each component, and standard deviation as a percentage of the mean
score (mean deviation).

Mode % Mode Score Mean S.D./Mean
(%0} S.D. (%)
Component
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A. Service delivery 3.5 50.0 18.54 2.88 15.5
B. Maintenance 4 60.7 15.0 1.53 10.2
C. Institutional capacity '3.5 69.0 20.86 1.91 9.1
D. Political support 5 73.0 9.65 0.69 7.2
Total 4 63.0 64.05 — —

The results suggest a satisfactory degree of agreement among the twenty-six
evaluators. First, for 15/18 of the indicators more than 50 percent of respondents
selected the modal score and in 13/18 cases more than 60 percent selected this score.
Second, none of the mean deviations are greater than 15.5 percent of the mean.

The findings suggest that the indicators can be understood and applied with a
reasonable degree of reliability. It should be noted, however, that almost all
participants gave scores of 3, 4, or 5 to all indicators, thus reducing the variability. The
robustness of the index must be tested on projects where some components are
operating less satisfactorily.

Source : Economic Development Institute Seminar on Project Planning and

Implementation for Viet Nam and Lao PDR, February—March 1989, Ho Chi Minh

City.

Written guidelines should explain how each of the indicators is to be interpreted. Specific examples should be
given showing how to decide which score to give. In some cases quantitative guidelines can be given. For
example, where large numbers of units such as wells and pumps are being provided, the guidelines could indic:
the percent-

age of units installed or still in operation, which would fall into each of the five rating categories on indicators
A-1 and A-2, respectively. In some cases it is possible to include photographs or drawings to illustrate how the
physical condition of roads, buildings, and irrigation channels should be rated.

The index and guidelines should be tested on a sample of people familiar with the project to ensure the
instructions are unambiguous and precise. The testing procedures are similar to those used for the developmer
attitude scales (see Chapter 10).

The index should be applied independently by a number of people. Their ratings on each indicator should be
compared, and if they differ significantly, the validity of the results should be reassessed. Box 6-2 illustrates ho!
the procedure was applied to an irrigation project in Viet Nam. Two reliability tests were used. First, the
proportion of respondents choosing the modal (most common) rating for each indicator was assessed. Second,
mean deviation score (the standard deviation as a proportion of the mean) was computed for the total scores fo
each of the four components. In both cases a reasonably satisfactory reliability score was obtained.

Each judge should prepare a written report giving his or her assessment of each component and explaining ho
the ratings were arrived at.

The index can be used to compare the sustainability of projects in two ways. First, arithmetic analysis can be us
to compute sustainability scores for each major component (four components are presented in the sustainability
index in Table 6-2 and five in the example given in Box 6-1). Projects can then be compared according to their
scores on each component, and possibly on their (otad sustainability score. The arithmetic analysis makes it

possible to (a) identify projects that are ahove or helow the average for a component, (b) rank projects in terms
their total sustainability scores, and (c) determine how the performance on one component affects performance
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other components.

Second, a multivariate analysis can be performed using the kind of model described earlier. Assuming that the
dependent variable (an appropriate indicator of project sustainability) can be defined as an interval variable and
that the explanatory variables can be adequately defined as interval or dichotomous variables, it is possible to
compute regression coefficients to estimate the explanatory power of the independent variables in the equa-

tion.8 In the OED assessment of the sustainability of education projects referred to earlier, it was possible to
achieve R2 greater than 0.6 using output as the sustainability indicator, up to 0.75 using efficiency as the indica
of sustainability, and over 0.85 using an aggregate sustainability index (see World Bank 1989b:Annex |, Tables
and 4).

POTENTIAL PROBLEMS IN THE USE AND INTERPRETATION OF THE SUSTAINABILITY INDEX .

Despite its possible usefulness in comparing projects and assessing their long—term sustainability, the
sustainability index has some methodological problems. To begin with, it is based mainly on the summation of
ordinal (rankings on a 4- or 5—point scale in the previous examples) variables. Serious problems arise when su
ordinal variables are used as dependent variables or as explanatory variables in regression analysis. Other
problems arise when ordinal variables are combined to produce summative indices in the simple arithmetic
analysis.

A second question concerns the reliability of such measures. The ratings are based on personal judgments, an
scale can only be used if there is a high degree of uniformity in how the ratings are applied by different people.
Box 6-2 illustrates some of the reliability measures that can be used.

The validity of the scores may also be questioned. What does it mean to say that a project was given a score of
on the sustainability index? Should this be considered high or low, and how does it relate to the ability of the
project to achieve its long—term objectives? To respond to this question, it is hecessary to develop an acceptab
reference or criterion against which the index score can be compared. Once the index has been applied to a
number of projects it becomes possible to compare a particular project with scores obtained on other similar
projects.

Case Study: Sustainability of the First Integrated Rural Development Project in Bangladesh
(Rd-1)

The Purpose and Methodology of the Case Study

The RD-1 study was one of three case studies prepared for a seminar on project sustainability in Bangladesh il
1987.9 The case writers interviewed a sample of farmers (the intended beneficiaries), along with the agencies
involved in project implementation and operation and with the officials responsible for the original project desigr
They also observed meetings of

farmers and local government officials and assessed the condition of the pumps, wells, roads, and buildings.

The Project and Its Objectives
RD-1 was an experimental project, both for the World Bank and for the newly independent nation of Banglades

It was appraised in 1974 and was approved as an IRA Credit in 1976. The original five—year implementation
period was later extended to June 1984.
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The objective was to develop a model of rural development that would focus on (a) investing in low-cost,
short—gestation, production—oriented projects aimed at increasing agricultural production; (b) building and
strengthening rural institutions to improve agricultural supporting services and to ensure an equitable supply of
scarce agricultural inputs to the small farmers; and (c) creating employment for rural landless people. Existing
rural institutions would also be improved so as to prevent the more prosperous farmers from dominating farm
inputs and credits, promote more rapid expansion of high-yielding varieties of rainfed rice, increase the irrigate
area, and create employment opportunities by reactivating the Rural Works Program.

The project covered 1.7 percent of the total area of Bangladesh and was intended to directly benefit 150,000 fal
families (about 900,000 people). The project was located in three upazilas (districts) with a per capita income
(US$70) about 30 percent below the national average. The main project components, which accounted for abot
60 percent of the loan were as follows:

Rural works program designed to generate about four million man—-days of employment through the
rehabilitation and construction of roads, reexcavation of abandoned fish ponds, construction of paved rural
markets, and improvement of drainage channels.

Minor irrigation designed to increase irrigated rice area from 39,000 acres to about 97,000 acres. The project
provided funds for replacing existing oversized low-lift pumps (LLPS), procuring shallow tubewells (STWs), and
hand tubewells (HTWS).

The provision of short— and medium-term rural credit.

The other financially smaller components consisted of strengthening the operation of rural cooperatives,
agricultural extension, livestock improvement, and the excavation of fish ponds.

Assessing the Sustainability of the Project

CONTINUED DELIVERY OF INTENDED BENEFITS . Five sets of indicators were used to assess the delivery
of benefits. Each set was applied to the three main components: namely, minor irrigation, rural works, and than:
facilities. The results for the rural works component are summarized in Table 6-3.

A-l: Provision of services. In the case of the minor irrigation works, the potential demand for low-lift pumps was
overestimated. Furthermore, because of the groundwater conditions, shallow tubewells could not be used
everywhere and many had to be replaced. At the same time, almost all the roads provided under the rural work:
program were completed. The only other component not completed was the excavation of fish ponds, which wa
70 percent completed.

A-2: Stability and continuity of services. There was a rapid decline in the operation of the minor irrigation
component because the groundwater characteristics had been assessed incorrectly. Rural works deteriorated
rapidly because of the poor quality of construction and design.

A-3: Quality of services. Many locally assembled pumps were of poor quality. The quality of road construction
and pond excavation was often poor owing to the lack of supervision.

A-4: Beneficiary satisfaction (no information available on this).
A-5: Accessibility to intended low-income groups. The project assumed that most of the beneficiaries would be

small farmers with incomes below the subsistence level, but in fact the main beneficiaries of the irrigation projec
were the medium-size farmers (2.5-7.5 acres) and the upper end of the small-farmer group (1.0-2.5 acres). F
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small farmers participated because the KSS (the farmers' cooperative society) had difficulty enrolling tenant
farmers. Although 20 percent of the land was cultivated by sharecroppers, they operated only 5.2 percent of the
project—financed tubewells, and many of the KSS-operated shallow tubewells were privately owned.10

Under the fish—pond excavation program, many private landowners were able to get their own private fish pond
excavated, even though the program was only intended for publicly owned fish ponds.

MAINTENANCE OF PHYSICAL INFRASTRUCTURE . There is evidence that much of the physical
infrastructure and equipment is deteriorating. The

construction and upgrading of roads was inadequately supervised and the quality of work was poor. During the
early years, the condition of the roads, drainage channels, and rural markets declined greatly, partly because th
thana councils did not have the financial resources to maintain them. Fish ponds also deteriorated, and there w
not enough money to have them reexcavated. The number of inoperative STWSs increased from 3 to 202. A
number of factors contributed to the maintenance problems. First, the resources of the cooperatives were deple
by poor loan recovery rates. The fact that LLPs and DTWs were often privately owned also meant that the
cooperatives had no incentive to maintain them. Also in the early years, the thana councils had limited financial
resources and were not able to finance maintenance.

LONG-TERM INSTITUTIONAL CAPACITY . The keystone of the institutional framework of RD-1 was the
two—tier cooperative system that organized village—based farmers' cooperatives (KSS) into upazila Central
Cooperative Associations (UCCAS). Since the launching of RD-1, the number of KSS and membership in the
project area have increased considerably. However, the KSS have had severe problems: many were too small
be economically viable; less than half of the project area farmers joined (making it extremely difficult to operate
and maintain irrigation systems); the operating performance of most KSS was poor, and an increasing number
were virtually inactive; and most of the cooperatives were not able to motivate members to make regular and
voluntary savings deposits. Their institutional capacity declined further when they were unable to recover loans
and maintain equipment.

The operation and maintenance of the physical infrastructure such as roads, markets, drainage, and buildings v
entrusted to a number of agencies. However, the district councils and similar local agencies did not have adequ
funds or the technical capacity to ensure maintenance. Originally fish ponds were supposed to be maintained b
the pond cooperatives, but most of these ponds were never handed over to the cooperatives, and even those tt
were had such low yields that cooperatives did not have enough resources to undertake excavation.

A number of operations and maintenance problems were caused by the winding up of the project management
unit set up to implement the project. The documents of ownership of certain facilities were not handed over to

line agencies, with the result that no agency could make use of them. The residence—cum-office for block
supervisors of agricultural extension is a case in point.

FACTORS AFFECTING PROJECT SUSTAINABILITY . Because of the political crisis in Bangladesh at the
time the project was initiated, emphasis was placed on achieving numerical targets designed to have a maximu
short—term impact on food production and employment. Consequently, there was pressure to expand the numb
of cooperatives at a pace that made it impossible to institute adequate educational processes and financial
controls. As a result, irrigation equipment was distributed without following normal credit procedures, and no
attention was paid to the fact that most coaperative riiembers were being recruited from among higher-income
farmers.
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Design weaknesses, some of which were again due to the pressure to start the project, created further problem
Probably the most serious design problem had to do with the analysis of the water resources.

There were also some problems with the institutional arrangements used to implement and operate the project.
The most serious ones related to the poor performance of the two-tier cooperative structure. The extreme
economic disparities between the rich and poor was another contributing factor. Because economic and politica
power was concentrated in the hands of a small number of landowners and the mass of small farmers were
virtually powerless, it would have been almost impossible to avoid some distortion of benefits in favor of the
politically and economically powerful groups.

The project was also affected by severe flooding, and by the inability of the irrigation works to control the
flooding. This caused serious setbacks in certain years.
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Notes
1. Some of the material for this and the following section are taken from Bamber—ger and Cheema (1990).

2. A project was defined as "sustained" if the reestimated economic rate of return five years after project operat
had begun was greater than or equal to the IRR at the time of project completion.

3. It is well established that families at the "tail" of irrigation systems are the first to lose access to water if the
system does not operate well (Uphoff 1989). See Cheema (1986) for a discussion of these issues as they relate
urban projects.

4. See Heaver (1988) for a discussion of the links between efficiency and accessibility of health services in Indi

5. World Bank (1989b:ii). See Part Four for a detailed discussion of the indicators used to assess the sustainab
of the First and Second World Bank Education Projects in Indonesia.

6. Adapted by the present authors. See World Bank (1989b:Sec. 6) for a description of the analytical procedure
and a discussion of the principal findings.

7. The principal indicator of sustainability for industrial and commercial enterprises is their ability to remain
profitable. This involves indicators such as the maintenance or expansion of markets, competitiveness in terms
prices and quality, and, in many cases, secure access to sources of materials and labor.

8. Ordinal-scale variables (such as a four—point ranking scale) will often be transformed into a set of
dichotomous "dummy" variables.

9. This section is based on the case study prepared by Khan and others (1987). The seminar was organized in
cooperation with the Bangladesh Public Administration Training Centre (PATC) for senior Bangladesh
government officials in July 1987. The other cases covered an Agricultural University and a Universal Primary
Education Project. All of the cases are described in Bamberger and Cheema (1990).

10. "The cooperative has little control over KSS irrigation groups who virtually behave like private irrigation
groups. Thus in fact the cooperatives are not the owners of the STWSs. Unless the village cooperatives succeed
asserting their ownership over irrigation equipment, the benefits of the cooperative irrigation cannot be reaped"
(Khan and others 1987:86).

T—
Simple, Rapid, and Cost-Effective Ways to Assess Project Impacts
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During the past ten years, simple, rapid, and economical (SRE) methods of assessing social programs have ga
support in both governmental and nongovernmental organizations. The Agency for International Development,
for example, has funded research in more than twelve nations in pursuit of rapid and inexpensive methods of
detecting problems in service delivery, identifying their underlying causes, and resolving them. Initially, these
methods were used mainly in rural development, where they were known as "rapid rural assessment” (RRA); n
they are being applied in other social sectors. At the U.S. National Research Council, the Board on Science anc
Technology for International Development has funded investigations into rapid epidemiological procedures in
several developing countries (Smith 1989). And the World Bank has applied beneficiary assessment to at least
thirty projects in housing, education, health, electrification, and the development of small-scale enterprises
(Salmen 1992). Evaluators of urban shelter programs have also used simple methods that produce
easy-to—-interpret information for assessing program impacts (Valadez 1984).

Many researchers prefer these methods to conventional evaluation methods not only because they are more
cost—effective, but also because they can strengthen the participation of intended beneficiaries in the planning ¢
management of projects and programs that will affect their lives (Marsden

and Oakley 1990; Salmen 1987). Chambers (1991) argues that appraisal and the ownership of information are
necessary to the empowerment of rural people. This chapter explains why and when such methods might be us
for evaluating social programs.

Justifying Simple and Rapid Methods

As discussed throughout this book, the duty of an evaluator is to provide managers with information that will hel
them maintain the quality of social programs and determine whether the programs are achieving their intended
impacts. The evaluator must therefore avoid collecting information that is of no practical use, even if it means
excluding details of interest to researchers. The evaluator should be goal-oriented and strive to produce analys
in a short period of time that can help managers perform their job. Chambers (1991) notes the importance of
"optimal ignorance," which refers to the rigorous elimination of data that are not essential for decisionmaking.
Experience has shown that even simple evaluations demand considerable effort. Often, the data collected for
research purposes are never analyzed because the work would be costly and time—consuming. Therefore, the
temptation to include additional variables in an evaluation instrument because they are of research interest shol
be resisted unless they are relevant to policymaking.

Chambers (1991:516-17) identifies four major weaknesses of conventional, quantitatively focused evaluation
methods that justify a greater use of simpler, more rapid methods. First, project planners, and consequently
evaluators, tend to place things before people. Their main concern is usually to construct a particular dam or ro:
Social scientists are only called in at a later stage to solve any "people problems" that are interfering with the
successful completion of the project. Second, most evaluations neglect poorer people. Third, conventional
evaluation methods have not been cost—effective. Finally, there is a concern about the ownership of the data.
Whereas previously social evaluation was seen as a way to increase the outsider's understanding of the social
reality of the project, knowledge is now considered by many researchers as a tool for developing and empowers
the affected populations. The more people understand about their own social, economic, and political condition:
and how these may be affected by the proposed project, the more power they have to control their own lives.

Evaluators should use methods that are appropriate to the investigation. Shortcuts should not be viewed as a |
relation" to more "sophisticated methods," nor should they be thought of as expedient. The quality of data is as
good as the competence of the evaluator peifarming the work. One should never assume that because a rapid
assessment method has been selected igss care or rigor is justified.
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By keeping in mind the purpose of an evaluation, one can compare alternative investigation strategies and sele
the most appropriate ones. Three limiting factors almost always play a role in the selection of evaluation methoc
time, money, and complexity. They can affect an evaluation design alone or in various combinations (see Table
7-1).

Time is a limiting factor when management needs an evaluation report within a specific time frame. Donors ofte
require a midterm evaluation, while on other occasions a government administrator may need to report to his ct
executive and may have only a small amount of time for preparing a report. And sometimes a condition of
additional funding is that an assessment of the program's progress be performed up to that point in time.

Even though money may be plentiful and highly trained personnel may be available, the time constraint may
prevent certain methods from being used, such as a large sampling of the population. Large data sets that neec
be entered and cleaned also could not be used; nor could anthropological investigations, which can barely get i
the field in three weeks, let alone carry out the investigation and analyze the data.

The second limiting factor is one that most investigators are familiar with—the supply of funds. Although there
may be no time pressures and no lack of competent local staff, the evaluator will need to develop an evaluation
strategy that can be implemented with the available funds. Often a simple, rapid method should be selected so
all work can be performed before the resources are exhausted. Although well-trained people may be available,
they may not be affordable, and therefore less skilled individuals will have to be employed. Even if time is not a
constraint, the evaluator will consume available funds with salaries and field expenses and not be able to suppc
work beyond a short period of time.

An evaluation strategy calling for several interviewers and a large sample usually cannot be supported. Howeve
a single anthropologist might be able to perform focus—group interviews or observe the participants. Firsthand
observation may take a substantially longer period of time. Since there is no time limitation, this may be of no
consequence.

Table 7-1.

Matrix of Seven Constraints Affecting Evaluation Designs

Constraints Solutions

Time Use large, highly supervised teams; sophisticated support

technology; resource—intensive methods; experienced,
well-trained, educated personnel; short, highly focused data
collection instrument.

Time, money Use smaller data collection teams; minimal supervision; low
technology; highly efficient methods with minimal resources
requirements; experienced, well-trained, educated personnel,
highly focused data collection instrument.

Time, complexity Use small, highly supervised data collection teams; low
technology; simple-to—use methods with minimal training
requirements; available intelligent personnel; field practice to
develop skills of data collectors; highly focused data collection
instrument.

Time, money, complexity Use small, minimaily supervised data collection teams; low
technology; methiods that are simple to use with minimal training
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requirements; available intelligent personnel; minimal training of
data collectors; highly focused data collection instrument; critical

data only.
Money, complexity Same solutions as in the preceding cell.
Complexity Use small, highly supervised data collection teams; low

technology; methods that are simple to use with minimal training
requirements; available intelligent personnel; field practice to
develop skills of data collectors; highly focused data collection
instrument; critical data only.

Money Use small, minimally supervised data collection teams; low

technology; methods that are simple to use with minimal training

requirements; experienced personnel requiring little additional

training; highly focused data collection instrument; critical data

only.
One should also be cautious about trying to obtain additional funding. Extensions are often difficult to procure,
either because no funds are available or because the manager has earmarked the funds for other priorities.
Sometimes, because evaluations are seen as unnecessary or as being performed only to satisfy the donor's
requirements, the work may receive only a small allocation.

The third limiting factor is the complexity of the evaluation design. Without enough well-trained personnel,
anything other than a simple investigation is not likely to succeed, even though funds may be available

and there are no time pressures. For example, even if the evaluator was to train, say, a team of data collectors
household sampling and interview technigues, it might be difficult to ensure that they will follow directions
correctly and gather reliable information. In such circumstances an evaluator is well advised to use as few
enumerators (or data collectors) as possible so they can be closely supervised. Although the data collection ma
take longer, the resulting information may be of much higher quality than what would be produced by a large
group of poorly supervised data collectors.

On other occasions the complexity of an evaluation design may be constrained by the terrain of the project site.
dense jungle or mountain areas it may not be possible to provide logistical support for more than a few teams. |
difficult logistical conditions the evaluation design should be kept simple and the team small.

The complexity of the evaluation design also affects the "ownership" of the data. The more complex the design
and analysis, the more difficult it will be for beneficiaries to understand, control, and use the data. In many case
more complex design will also reduce the level of involvement of the local evaluation unit in the planning and
analysis of the evaluation, and control will pass to the outside consultant or foreign agency.

Identifying Information Needs

The information collected during evaluations has to do with impacts, processes, diagnostics, and troubleshootin
As discussed in previous chapters, impact assessments determine whether programs have achieved their
objectives, and process evaluations determine whether interventions are being performed adequately. Diagnos
evaluations also look at processes but are more concerned with the causes of problems. Troubleshooting helps
managers anticipate and avoid prcblems.

To select an appropriate data collection methad, the evaluator must determine both the purpose of the evaluatic
and the audience. The first ensures that an investigation is pertinent to program administration, and the second
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ensures that the information is conveyed in a manner that can be understood and used by a manager. These is
were discussed earlier and need not be elaborated further in this chapter.

Since evaluations have different functions, the methodologies will vary with the type of evaluation performed.
Methodologies that measure whether an expected impact has occurred often use precise procedures that

express results as numbers. The methods appropriate for these investigations are the same as those used in
conventional hypothesis testing. After all, an impact assessment is a hypothesis test of whether a program resu
in an expected outcome. For example, programs that are expected to reach or exceed specific objectives such
reduction in the infant mortality rate, an increase in the literacy rate, a higher proportion of households using
potable water, a greater number of educated adults, and the like, are all proposing hypotheses that can be teste
with pre— and posttest evaluation designs. The data required for these assessments must be collected by mear
precise methods that measure specific variables.

Other evaluations are more concerned with formulating questions and thus have no clear or specific hypothese:
investigate. A manager may try to understand why the program does not function well and determine what actic
needs to be taken to improve it. In this case, he is looking for guidance and ideas.

Types of Impact Information

Evaluation is a practical management activity. Although several conventional evaluation methods exist, an
evaluator should never assume that they are the only ones available. The method selected should provide the
required information within the existing constraints. And the questions investigated should not be chosen simply
because the evaluator has a preference for a particular method. As obvious as this point may sound, this mistal
frequently made in the field. Many survey researchers prefer to use structured questionnaires only. Many
anthropologists prefer participant observation.

A well-designed evaluation uses methods that address clearly formed and specific questions about a social
program. A poorly conceived evaluation is one in which the planner develops questions to suit the methods he
she prefers and thus runs the risk of not investigating the dimensions of the program of vital interest to its
managers.

We briefly discuss various types of information that may be considered in an evaluation. In all cases, the
information may be either a direct or an indirect measure of a program variable such as an outcome. A direct
measure is information that corresponds to the specific object or action under investigation. An indirect measure
is information about another variable that is closely related to the variable under investigation and from

which the value of the former variable can be inferred. For example, local food consumption in a community car
be measured directly by observing food intake. It can also be estimated indirectly by observing food availability
in markets or by noting the crops grown locally during a certain period of time. An increase in income can be
measured directly by asking people or their employers for salary statistics. In low-income communities,
individuals can also be ranked by an indirect indicator of income, such as the quality of their housing or of the
building materials.

Whether direct or indirect approaches are used depends to some extent on the purpose of the evaluation and tl
intended audience. One should nct assume that all evaluations require the same degree of rigor or amount of ti
During impact assessment, administrators may requiie thorough, detailed, and precise information about the
program. On other occasions— say, during troubiesheoiing—they may require less precise information for
guiding their decisionmaking.
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The seven types of information presented below illustrate a variety of styles that can be considered when
designing an evaluation.

Frequencies

Measuring an impact or process often amounts to counting the number of times an event has occurred. The
resulting information can be used to comment on individuals, families, institutions, or some other group. For eac
level of analysis in the project (that is, individual or group), one can report the frequency of the event.
Policymakers are often interested in knowing the average occurrence during some unit of time (week, month, o
year), the median value, or the most frequently occurring value (the mode); or they may want to develop some
sense of variation among families or communities through a measure of dispersion, such as the standard
deviation. For example, an evaluation of a program for controlling diarrheal disease in a community of
twenty—-three families may produce results of the following kind: after five years of water hygiene education, the
average family tended to boil water 16 minutes (x 11 minutes) with a median of 20 minutes and a mode of 0
minutes. These results suggest wide variation in the success of the program. Although a substantial proportion
families took the precaution of boiling their water adequately, a similar proportion did not. In fact, the most
frequent response was not to boil it at all.

Frequencies can be measured in several ways, one of which is direct observation. For example, the number of
families participating in a self-help housing project can be counted through site visits. This approach can be
time—consuming unless the tasks are divided among a team, in which case logistics and management problem:
will probably increase.

Another possibility would be to review the records of material suppliers for the project and to identify the numbe
of families requesting their share of provisions. As in many systems, the data collector may be able to obtain
information from them rapidly and may require little training to carry out this task. However, the accountant or
recorder must be reliable. Information systems also have their start—up costs, some of which can be high. They
may also be difficult to implement well and may require regular supervision.

A group judgment is yet another possibility. Here, the representatives of various key informant groups are
gathered together and asked to reach a consensus on the number of families participating in the project. This
approach is neither costly nor time—consuming. However, the coordinator must know something about managin
focus groups or similar techniques. A locally respected individual who is able to gather the informants together
also needs to be involved. In this format, the frequency of points of view can be tallied.

The frequency of particular responses .of community members can also be counted. However, people may not
frank about their participation or they may not be frank about the participation of others. This could be a problen
as discussed in earlier chapters. Furthermore, the counting may be both time-consuming and expensive,
depending on the number of individuals to be interviewed. If a representative sample of the community or of the
project is required, the interviews could take a long time. In contrast, it may take very little time to interview a
small sample of families that the evaluator intends to use for triangulation on other sources of data. In any case
interviews should be performed by trained individuals, but such people may not always be available.

Measuring Adequacy

Earlier in this chapter we referred to the concept of "optimal ignorance." Often a great deal of effort is put into
collecting information that is subsequently never used. Sometimes the data are too detailed for the purposes
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of the evaluation. Sometimes they can be used for investigating questions of scientific interest, but do not serve
management's purposes. In health, population, water, and sanitation projects, for example, evaluators often
measure the coverage of a service or intervention in the target communities. Population—-based samples are tal
to measure the proportion of individuals who have been vaccinated, use family planning methods, use well wate
or have a functioning latrine. This information is often unnecessary. What they really need to know is whether a
certain threshold of coverage in the population with an intervention has been reached. If coverage in the target
population exceeds, say, 70 percent, then one can assume that the project is functioning adequately.

Educational programs may expect to train an adequately performing work force of health workers, agricultural
workers, educators, and the like. Adequacy could be defined as "properly performing their technical activities 9(
percent of the time." For this type of performance assessment, evaluators need to determine whether a standar
has been reached. The degree to which it has exceeded or fallen below that standard may be irrelevant.

Lot quality assurance sampling (LQAS), discussed in Chapter 11, was developed to answer those very questiol
The method is based on binomials and classifies communities as either adequately or inadequately covered. Tt
advantage of using LQAS is that it only calls for small samples, which can be collected rapidly. Valadez (1991)

used this technique to assess the national primary health care system of Costa Rica. He found that a sample of
nineteen children was sufficient to correctly classify communities with coverage below 50 percent and yet keep
the misclassification error to 7 percent or less.

Valadez also found that taking six observations of community health workers performing service delivery was
sufficient to accurately identify 97 percent of the ones who adequately did their work (Valadez, Vargas, and
Rivera 1988). LQAS is also useful for assessing the technical quality of the intervention. Recently, during the
midterm evaluation of a public health program in Central America, program administrators needed to know
whether the health workers they trained encouraged mothers to have their children vaccinated and whether the
taught mothers to properly prepare and use oral rehydration therapy. A rapid three—day assessment using LQA
was carried out to determine whether health workers' performance in households was reaching program goals.
The evaluator found that

although health workers were well trained, they were not implementing interventions correctly in the households
of the client population. They simply could not remember all the steps they had to follow. In this case, time and
money were a severe constraint, and so the LQAS method provided the information required for program
assessment.

Another way of determining adequacy is to ask the users of a program whether it is addressing their needs. Thi
task can be quite time—consuming if the evaluators decide to interview a representative sample of families. If th
objective of the assessment is to identify programmatic problems that concern users, it may be less important tc
know the exact number of individuals who take that position than to know a group agrees that a problem exists.

Feedback could be solicited from communities in several ways—by organizing a community forum, forming
focus groups, balloting communities for their opinions, or conducting exit interviews concerning program
facilities. In each case, the objective would be to obtain rapid community feedback rather than perform a
conventional measurement.

Judgments based on clear decision rules are rapid and inexpensive, but may require the help of a well-trained

person, at least at the beginning, to ensure that data collectors properly understand the information they need t
collect and the procedures for doing so.
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Physical Traces

The old adage that "a picture is worth a thousand words" is particularly apt for evaluation activities. A
photographic journal of a project site is a rapid means of collecting data that preserves information for depicting
progress over time. The resulting data may be useful in any project in which environmental change, attendance
physical quality, or workmanship need to be considered.

At the very least, photographs can demonstrate a conclusion. They can also be used by expert judges who nee
participate in the assessment but are unable to make a site visit. When Valadez (1985) asked a group of urban
planners to assess an urban development project in thirty neighborhoods of Santiago, Chile, the experts were
unable to visit the sites either because they lacked the money or had scheduling conflicts. Valadez took
photographs of each site, making sure that he had one snapshot looking out from the center to each point of the
compass and from each point of the compass

toward the center at all locations. The experts met sometime later as a group and assessed all the photographs

During a rapid assessment of conditions of health facilities in the Altiplano of Bolivia, one of the authors visited
district hospital to interview the district medical officer. While touring the facility, he noticed that not a single
patient was assigned to a bed. In further interviews, he learned that not a single patient had visited the clinic in
weeks. Such information is so strong that no other formal measure is necessary.

Webb and his associates (1966) have compiled a compendium of methods for measuring variables using physi
traces. It contains additional suggestions on the use of environmental information.

Community and Individual Response

Many social sectors promote community participation in programs. In health and population programs, in
particular, disease cannot be prevented unless individuals change their own behavior and thereby reduce their
risk. In education and regional development, individual participation is also encouraged by having people becor
the promoters as well as users of services or interventions, or by supplying labor for a task.

As already mentioned, community meetings and focus groups containing key informants can produce valuable
information about community attitudes. Other rapid measures may be feasible where local residents and
community groups have been encouraged to participate in the construction of health posts, say, knowing that tr
number of individuals actually participating is less important than knowing whether the health facility exists and
is usable. In a sense, all that the evaluator needs to know is that a consensus was reached among a group of p
who successfully participated in and finished a task. In Valadez's (1984) regional development project near
Santiago, Chile, the evaluators for one part of the study wanted to identify enclaves in which residents were
building communally owned plazas. The extent of the participation was less important than determining whethe
the enclaves had organized themselves to perform the task throughout the city. Therefore, the proportion of
finished plazas was a better indicator of the project's success than their number.

In another example, Valadez (Valadez and others 1987) visited a mothers' club in a community on the Haitian
border to inquire about the health status of the children. No health facility existed; therefore, health events were
not

formally recorded. However, the members of the community women's club were excellent reporters of their own

health status. As a group, they remembered thie deaihs of each other's infants and of other women. They were
critical of the local health worker, who did not visit their village, and complained about the lack of water and
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locally available drugs. Since each mother was present to confirm or disagree with the opinions of the others, it
was possible to arrive at credible conclusions. The evaluator in this case had to ensure that he developed an of
nonthreatening atmosphere in which he was enthusiastically attempting to solicit the opinions of the people
present. The evaluator's objective was to ask the people present the same question and to reinforce disagreem
among them as much as he reinforced consensus. In all cases, however, it was vital to preserve a nonthreateni
environment.

Another means of systematically acquiring information that also uses the oral responses of individuals has beer
used in public health programs for several years—the verbal autopsy. Because understanding the determinants
mortality rates is fundamental to many public health programs, obtaining a reliable measure of mortality and
causes of death is central to many program evaluations. However, deaths are not always systematically recordt
in communities. Therefore, rates can be underestimated or attributed to the wrong causes.

Verbal autopsies assume that mothers or key individuals in the household will remember sentinel events, such
the death of a child or spouse, and will be able to describe the person's basic symptoms up to the time of death
verbal autopsy is a structured interview in which questions have been developed with yes/no responses. If a
response is a yes, then another set of questions, arranged in the form of a tree, is considered in order to elimin:
progressively the possible causes of death. The main concern when using verbal autopsies is to classify and cc
vital events accurately. Detail is less important than the accurate identification of broad categories. This logic m
also apply to other social programs in which sentinel events occur (Gray, Smith, and Barss 1990).

Balancing Time, Cost, and Complexity

Program evaluations are greatly affected by the time, cost, and complexity involved, but the tradeoffs between
these factors can be difficult to deter—

mine. Table 7-2 contains a matrix of the three basic elements of any evaluation. It shows, first, that evaluations
either address questions that have already been developed or identify questions that should be answered.
Typically, the former category of questions pertain to whether specific impacts occurred and whether activities
are being performed as planned. In the second case, the task is to identify or formulate the proper questions to
investigate. This is what happens in a process evaluation in which the manager tries to understand why probler
occurred, or tries to perform troubleshooting by identifying any potential problem before it affects the viability of
the program.

Second, Table 7-2 shows the methods themselves. Each of the methods has been described at least once in tl
book.

Third are the constraints themselves: availability of time, money, and trained personnel. Each constraint is
sufficient to eliminate a method from consideration. Suppose that a program has adequate funding but that
personnel training has only begun. Here the methods selected must be ones that ensure reliable data will be
collected. If time is also limited, then the methods must be simple and rapid. If money is yet another constraint,
then some thought must be given to appropriate evaluation technology. Each of the constraints, either alone or
combination, has unique effects, as briefly discussed below.

TIME . Many a manager has experienced a need for immediate feedback, If time is the only constraint, then an
method that a relatively sophisticated data collector can handle could be an appropriate selection—whether it
consists of using archival information and rapid sampling techniques, interviewing key informants, managing
focus groups and community fora, taking phioicgrachic surveys, looking for physical evidence, performing
systems analyses, operating simulations, or reading auicmatic mechanical counters. Some of these methods al

expensive to use, and some demand a fairly high level of education. Bug if money or personnel are not an issue
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this need not be a concern.

COST . When both money and time are in short supply, a few of these methods can be eliminated, automatic
counters (water meters, computer information systems) being one. Unless they already exist, such devices are
expensive to purchase and to maintain.

I/Ii?lr(iaxZ)fzsleven Constraints Affecting Evaluation Designs and Methods to Use
Method

Constraint Assessing Impacts and Problem Identification
Processes

Time A, AC,CS, K, L,PS,PT,S,V A CF,F,K,S,SA V

Time, money A CS, K, L, PS, PT, S,V A CF F K, S, SA YV

Time, complexity AC,CS, L, PS, PT, S CF

Time, money, complexity CS, L, PS, PT, S CF, S

Money, complexity CS, L, PS, PT, S CF, S

Complexity CS,L,PS,PT, S CF, S

Money A C CS K, L PO,PS,PT,VACF F PO, S, SA V

Note : A= archives, AC= automatic counter, C = case study, CF = community forum, CS =
cluster sample, F = focus group, K = key informant, L = LQAS, PO = participant observation,
PS = photographic survey, PT = physical trace, S = simulation, SA = systems analysis, V =
verbal autopsy.

Most of the techniques considered here can only be used by trained personnel. With sufficient time, an
anthropologist placed in a community can produce credible participant observational information. Even when
time is a constraint, there are many other robust approaches for collecting data. If information systems have be
established and maintained, archival information is the first obvious source to consult. Even if .record systems &
in disarray, an experienced data collector 'or researcher could sort his or her way through libraries or record roc
to find the information needed to respond to a manager's inquiry.

Most group and interview technigues can also be used, the more complex of which involve key informant
interviews and managing focus groups. Although they do not produce quantitative information, they can be use
for assessing consensus in communities and identifying further problems. Focus groups need a trained individu
who can handle group dynamics and who has the ability to prevent anyone from dominating the setting in a
diplomatic way.

Structured interviews would be desirable, if experienced personnel are available. If they are not, many problem:
can arise, as already mentioned. The interviewer may not read or deliver the question properly, or may prejudic
the response by conveying the impression that there is a preferred response.

COMPLEXITY . The lack of trained or educated personnel is a particularly powerful constraint. It can be risky to
ask inexperienced individuals to review existing archives such as record systems, libraries, ledgers, censuses,
the like. Unless data collectors regularly read and write 2nd use numbers, they may search for and record
unreliable information. For similar reasons, the evaluator may be unable to ask personnel to interview key
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informants, to manage focus groups, or to use verbal autopsy techniques.

Cluster samples could still be used since they are relatively easy to collect. The most complex task for a data
collector is to select a random starting point for the first observation. The World Health Organization has
developed a method of doing so, however, so that even this step can now be reliably performed by a person wi
little training.

Simulation techniques might also be considered for this task. Simulations create an artificial environment in
which participants are likely to behave as though they were in a natural setting. Some project supervisors have
used this approach to assess teaching techniques or the performance of local health workers or teachers.
Simulations can also be used to determine whether participants are using the proper technique for preparing ar
oral rehydration solution, constructing sanitation systems, preparing soil, and the like. The great advantage of
simulations is that they require few data collectors, and most of the effort consists of developing the simulation
itself.

A community forum is another method that can rapidly produce information with high face value. The technical
expertise of data collectors may be less important when using this technique than it is to ensure that the person
respected in the community and has certain social skills. If an agenda for a community forum is prepared well ir
advance by the evaluator, and basic rules are explained to the moderator to ensure that all participants contribL
to the forum, this method may yield the information a manager needs to assess the program or to perform
troubleshooting. These meetings can take on a momentum of their own to a point where the moderator merely
needs to play a note—taking role.

The tradeoffs between these three constraints are not always obvious. As Table 7-2 suggests, however, the
availability of personnel can be more constraining than a time limit or the lack of money, which can sometimes |
overcome through the efficiency and imagination of the field workers. Without appropriate personnel, even a
sophisticated and elegant methodology will lose its force.

Simplified Evaluation Designs

As already pointed out, it is important to use control groups and to control for confounding variables through
evaluation designs, but such control is not always possible. In such cases, the evaluation design may have to b
simplified. It may be necessary to eliminate control observations, take information at fewer points in time, or
collect information on fewer variables. Although these simplifications may weaken the evaluation design, the
information obtained may still ensure rational decisionmaking.

When evaluation designs are too detailed to implement, a careful and thoughtful appraisal should be performed
anticipate the risks of eliminating controls. Often the personnel associated with a program know enough about t
conditions that exist in the host country to help the evaluator determine whether the threats to validity discussec
earlier chapters need to be considered in the current evaluation. For example, other programs may interact with
one's own program and thereby produce an impact that should not be attributable to that program alone. Howe\
it may not be essential for the manager to know about this interaction at a particular point in the program cycle.
He may be more concerned with determining whether outputs are being delivered on schedule and anticipating
problems that could undermine the program.

Knowing the impacts that are due to the program alone rather than to such interactions may also be less import
to policymakers. The fact that a successful outcome occurred may be the important finding for them. Ultimately,
the most important goal for program evaluaticn ray be to promote national development and ensure that
well-managed programs are in operatiori.
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Using Triangulation to Strengthen Reliability and Validity

The degree of confidence in the findings of rapid assessment methods can be greatly increased by comparing
estimates obtained from different methods of data collection. The systematic use and comparison of independe
data collection methods is known as "triangulation" (Denzin 1978; lanni and Orr 1979). Here, the evaluator
assesses the potential biases in particular methods of data collection and other independent methods that are |i
to offset these biases. For example, estimates of household income obtained from direct questions may tend to
underestimate income either because respondents do not wish to admit they have illegal or socially disapprove

sources of income, or because the respondent may be unaware of, or forget to report, some of the many inform
sources of income received by many families. This particular bias could be offset by direct observation (in the
street or in the house), by asking families to keep a diary or by more intensive contact with the families through
participant observation.

At the same time, one should not rely exclusively on direct observation or on in—depth information from a small
number of households because the sample of respondents or observations may be biased. In this case, a smal
carefully selected random sample of households could greatly strengthen the reliability and validity of the data.

The effective use of triangulation must satisfy the following conditions. First, the potential biases of each methot
must be identified. Second, other methods that do not share the same biases must be selected and used. Third
different methods must be independent of each other so as to provide independent estimates. Fourth, procedur
must be established for comparing the estimates obtained through different methods and for explaining any
observed differences. To do so, it may be necessary to allocate time and resources to further fieldwork, to help
reconcile the differences. While it is interesting to know that participant observation gave a higher estimated
household income than did surveys, it is much more useful to be able to explain why this difference occurred ar
to provide a better estimate of true income that combines both sources of data.

Recommended Reading
Chambers, Robert. 1991. "Shortcut and Participatory Methods for Gaining Social Information for Projects.” In
Michael Cernea, ed., Putting People First: Sociological Variables in Rural Development. 2d ed. New York:

Oxford University Press.

lanni, Francis, and Margaret Terry Orr. 1979. "Toward a Rapprochement of Quantitative and Qualitative
Methodologies," In Methods in Evaluation Research. Beverly Hills, Calif.: Sage.

Ingersoll, Jasper. 1990. "Social Analysis in AID and the World Bank." In Kurt Finsterbusch, Jasper Ingersoll, an
Lynn Llewellyn, eds., Methods for Social Analysis in Developing Countries. Social Impact Assessment Series 1
San Francisco: Westview Press.

Miles, M., and A.M. Huberman, eds. 1984. Qualitative Data Analysis: A Sourcebook of New Methods. Beverly
Hills, Calif.: Sage.

Scrimshaw, Susan, and Elena Hurtado. 1987. Rapid Assessment Procedures for Nutrition and Primary Health
Care: Anthropological Approaches to Improving Program Effectiveness. Tokyo: United Nations University.

Using Triangulation to Strengthen Reliability and Validity 170



Monitoring and Evaluating Social Programs in Developing Countries

g—
Quasi—Experimental Designs for Estimating the Size of Project Impacts

Despite the fact that most international development assistance has long been committed to improving the
long—-term economic and social conditions of program beneficiaries and that organizations such as the Operatic
Evaluation Department (OED) of the World Bank have been evaluating project impacts at least since the late
1970s, the primary concern of governments and donor agencies until recently was the short— and medium-tern
aspects of design and implementation (see Chapter 6). Now, however, more attention is being given to the
long-term effects of development assistance: whether the investments have achieved their intended impacts at
whether they have benefited the intended target groups. This shift is particularly evident in the growing concern
with long—term environmental impacts, the involuntary resettlement that takes place during the construction of
power projects and irrigation schemes, the impact of development assistance on the poor in general and on po«
women in particular, the decrease in HIV/AIDS prevalence, and the sustainability of development programs. Th
efficiency of development portfolio management is another focus of attention.1

Assessing the Impacts of Development Projects

To deal with these issues, governments and donor agencies need to know more about the impacts of developrr
assistance, especially where the poor and vulnerable are concerned. Some are already taking measures to coll
such information. The World Bank, for example, conducts evaluation studies to assess the extent to which restt
populations are at least as well off after resettlement as they were before.

To respond adequately to concerns about the impacts of development programs it is necessary to determine (a
whether the desired social and economic changes have occurred in the intended target populations, (b) the ext
to which these changes can be attributed to the development projects rather than to other independent factors
(such as general changes in the economic environment or the effects of other programs or policies), and (c) the
direct and indirect impacts on other population groups.

According to much of the evaluation literature, these kinds of assessments should use a randornized evaluatior
design (Boruch and Wothke 1985) or a quasi—experimental (QE ) design (Cook and Campbell 1979; Rossi and
Freeman 1993). In practice, however, few major development projects have followed a "methodologically
rigorous" quasi—experimental design. Indeed, a growing body of researchers would argue that these designs ar
unrealistically complex, slow, and expensive, and that there are more rapid and economical ways of performing
such assessments capable of providing all the essential information policymakers, planners, and managers mig
need.

In this chapter we examine current views about the practical utility of the conventional QE designs for evaluating
project impacts. We discuss the rationale for quasi experimentation, the main QE designs, and the way they ha
been used in developing countries. We examine ten QE designs that the literature would classify as
"methodologically robust" and three widely used designs that are simpler and more economical to use, but
methodologically "less robust" because they do not control for some of the major factors likely to affect the
validity of the findings (Table 8-1).

These simpler and more economical designs offer innovative solutions to the problem of how to integrate
guantitative and qualitative techniques so as to provide the greatest degree of methodological rigor possible in
real-life situations. In particular, they try to compensate for the lack of baseline data on the characteristics of
project beneficiaries and control groups befare the project began.
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Table 8-1.
Thirteen Impact Evaluation Designs Classified into Methodologically Robust
Quasi—-Experimental Designs and Simpler and More Economical Designs

Methodologically robust quasi—experimental designs
1. Pretest and posttest on project and control groups: the basic quasi—experimental (QE) design.

2. Partitioning variations in the intensity of an intervention: basic QE design but with multiple
intervention groups.

3. Controlling for the influence of multiple interventions on outcomes: basic QE design but with
additional groups to represent nonproject interventions.

4. Nonequivalent control group with multiple pretests: extending basic QE design to include
multiple pretest observations.

5. Nonequivalent control group with multiple pretests and posttests.

6. Controlling for test—intervention interactions: adding control and intervention groups to basic
QE design.

7. Controlling for selection effects: multiple levels of intervention and control groups.

8. Controlling for historical effects: 2 pre—and posttest measurements on intervention and control
groups.

9. Interrupted time-series analysis with a nonequivalent control group.

10. Interrupted time-series analysis without a control group.a

Simpler and more economical designs

11. Comparison of project group before and after the project intervention without a control
group.
12. Ex—post comparison of project and control groups without a pretest.

13. Pretest and posttest on experimental group combined with ex—post comparison of project and
control groups.

a . This could be considered a less robust design as it does not include a control group. However,
if sufficient observation points are included, it is often possible to use econometric or
multivariate analysis to provide a reasonable degree of control.

Like other designs, these simpler ones have their strengths and their limitations. They can certainly answer mat
guestions of concern to policymakers and planners, but in some cases a QE design is still more appropriate,
especially where information is required about the impacts of projects on nonbeneficiary groups, or about the
precise costs and benefits of alternative intervention strategies. Nevertheless, the simpler designs, particularly
when they use multiple surveys of different groups and combine quantitative and qualitative methods, can provi
most of the information policymakers and planners need for their decisionmaking.

Numerous evaluations are cited to show that quasi—experimental designs are in fact quite widely used, especia
for questions concerning education, poputation, and health. In most cases they are used where the evaluation
design is relatively simple, with a limited number of ciearly defined treatments, and some easily measurable
impact indicators. However, impact evaluatioris have also been used with more complex projects, three of whic
are described here: the West Africa River Blindness Control Program, the EDURURAL Primary Education
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Program in Northeast Brazil, and three components of the Bolivian Social Investment Fund.

As this chapter explains, simpler and more economical evaluation designs are quite satisfactory for most
purposes, but in certain situations a more rigorous guasi—experimental design may be the only way to obtain th
necessary information. Although it may take some ingenuity to apply the QE designs to many real-life situation:
there is evidence to show that they can be used and can produce policy and planning information that justifies t
investment of money and time.

Using Quasi—Experimental Designs in Evaluating Social Development Programs

Quasi—experimental designs assess the impacts of project interventions by measuring the changes that have te
place in the social and economic conditions of project target groups and by systematically isolating the effects c
other factors (other projects; changing social economic, and political conditions; climatic and other natural
changes, and so on) that might have contributed to the observed changes. A QE design can be used to assess
overall impact of projects on target groups, identify the groups that have been most and least affected, and
identify the inputs that produce the greatest impact at the lowest cost. The QE design can also provide informat
on the interaction between project interventions, beneficiary characteristics, and external factors, and the part tt
play in the impact of a project.

QE designs allow the evaluator to observe not only the group in which the intervention has been introduced, bu
also a control group. Pre— and post observations are taken in both groups. The assumption is that other unknov
and unexplained factors, in addition to the interventions, may also contribute to changes in the project area. In ¢
well-designed and executed evaluation, the control group detects and adjusts for changes

that are unrelated to the project, while the intervention group detects changes due to the project. Therefore,
changes in the intervention group minus those in the control group should reveal impacts attributable only to the
intervention.

Of course, in experiments in the natural sciences individuals are randomly assigned to intervention and control
groups. In most QE assessments of development projects, individuals are assigned to groups on the basis of
operational selection criteria (such as geographical location, low income, malnutrition, female—headed househo
or lack of assets). Thus, the two groups will not have the same, or even very similar characteristics. QE designs
therefore use additional "controls" to help evaluators distinguish between effects due to an intervention and thot
that are due to factors unrelated to the project.

THE MAIN DISADVANTAGES OF QE DESIGNS . Whether the QE design is useful when the "intervention"
being evaluated is a development project is a subject of considerable debate. First, because observations are t
before and after the intervention, many evaluators complain that QE designs take too much time to arrive at a
judgment about the impact of an intervention. Although in some cases, such as population programs, these cos
and delays are considered worthwhile, in others, such as agricultural programs, they are sometimes said to be
unjustified. Second, QE designs can be quite complex and may require multiple control and intervention groups
order to capture project effects. Therefore, considerable expertise may be needed to design the evaluation and
analyze and interpret the results. Third, even though observations are taken before and after, some QE results
remain open to alternative explanations, because when the client population is nonrandomly assigned to either
receive or not receive an intervention, it can be argued that the differences between intervention and control
groups, rather than the intervention itself, may explain an impact. The interpretation of results is further
complicated by external events such as natural disasters, changing employment opportunities, election campai
and projects organized by other agencies—aii of which may have different effects in project and control areas.
Another complaint of planners is that the results of a preject in one location may not be applicable to other
locations.
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Researchers who have worked in the agriculture and rural development sectors also cite the very expensive, ar
largely unsuccessful, attempts to

introduce large—scale and rigorous impact evaluations in the 1970s. In a number of countries, of which Nigeria |
a prime example, large farm—-systems research programs were set up to provide a solid empirical basis for
evaluating the economic and social impacts of agricultural investments. While huge amounts of data were
generated over many years and at great expense, in the opinion of many experts these efforts produced almost
useful results. One of the biggest problems was that it was virtually impossible to obtain reliable estimates of fal
income.

In practice, a combination of financial, administrative, technical, and organizational factors have limited the use
of the methodologically more robust QE designs in the evaluation of most major social development projects.
Recently, a World Bank task force report concluded that owing to data limitations, budgetary constraints, and
local research capacity, it is seldom possible to use the more robust (and more expensive and time—consuming
evaluation designs m assessing projectimpacts.2 Furthermore, the simpler and more economical designs can
usually provide the information required by operational staff and policymakers. In most countries and sectors,
there is relatively little demand for the more sophisticated kinds of information generated by the robust evaluatic
designs. The Operations Evaluation Department of the World Bank has conducted some sixty impact evaluatior
of Bank—financed projects, mainly in the fields of agriculture, irrigation, and education.3 All of these studies use!
one of the three simpler and more economical evaluation designs (Designs 11-13) described below. Three
examples are provided to illustrate these evaluations.4

The authors of all of these studies were fully aware of the limitations of the existing data sources and made eve
effort to strengthen the data base through the use of innovative, multimethod designs. Maximum use was made
existing data sets such as national censuses, state or national migration surveys, satellite images, land sale rec
and consumer price surveys, specially commissioned tracer studies (on families who did not move or who left tt
project); and interviews with key informants such as local officials, community leaders, and religious leaders.
OED emphasizes the importance of involving beneficiaries in all stages of the evaluation and was one of the firs
parts of the World Bank to introduce beneficiary assessment techniques.

THE CASE FOR QE DESIGNS . The arguments for and against the use of QE designs are examined in greatel
detail later in this chapter. The important

point to note here is that simpler and more economical designs are usually unable to assess the impact of proje
on nonbeneficiary groups (such as families who were not resettled or who did not remain in squatter upgrading
housing programs). Because these excluded groups are often the poorest and most vulnerable in society, this |
of information makes it difficult to fully assess project impacts on all affected population groups.

Also, the simpler designs provide little information about the extent to which changes can be attributed to the
project, which project components are the most and least effective, and how project components interact with
beneficiary characteristics. Without this information, it is more difficult to improve the cost-effectiveness and
efficiency of future project design. In many cases, however, these kinds of problems can be overcome in part b
in—depth case studies and technical studies.

The extent to which these limitations would justify the additional investments of time, money, and human
resources required for a QE design will depend on the individual case.
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Sectoral Differences in the Use of QE Designs

Attitudes toward the use of QE designs vary considerably from one sector to another. Evaluation practitioners ir
the fields of rural development, agriculture, and to a large extent housing and urban development make little us
of QE designs (and often claim that these methods are not applicable in developing countries). The designs are
frequently used, however, in the fields of health, nutrition, population, water supply, sanitation, and education.

A case in point is an assessment of a population program in Barbados, which had developed contraceptive
counseling strategies to delay second pregnancies (Bertrand and others 1986). In Colombia, QE was used to
determine whether a combined delivery of antiparasitic drugs and contraceptives, in comparison with the
contraceptive alone, increased contraceptive acceptance (Gomez 1985). And in Peru, the country's Population
Council (1986) used QE to identify the optimal number of doctor's visits to forty slum clinics in Lima to insert
IUDs, deliver gynecological services, and treat contraceptive side effects.

QE has also been frequently used by educators and public health agencies. During 1979 to 1981, for example,
Mit Abu EI Kom rural reconstruction project in Egypt used a QE design to determine whether improved

living conditions contributed to increased awareness of the health implications of better sanitation among projec
recipients, and to assess whether beneficiaries and nonparticipants differed in their final attitudes and behavior
toward the health project (Weidner, Nosseir, and Hughes 1985).

In Colombia, QE helped researchers determine whether the earnings of trainees increased after they participate
in a national in—service training program (Jimenez, Kugler, and Horn 1989); and in Nicaragua, QE demonstrate
that radio—based mathematics instruction was an effective educational method (Searle and others 1978).

Although housing projects are often considered too large and complex for a quasi—experimental approach, it ha
been successfully used in a number of such cases. In Chile, during the early 1970s, the designers of a new suk
in Santiago used a QE to investigate whether social participation could be enhanced through architectural desic
(Valadez 1984). In El Salvador, large—scale QE designs were used to evaluate sites and services housing proje
(Bamberger, Gonzalez—Polio, and Sae—Hau 1982), and in the Philippines to evaluate squatter upgrading projec
(Philippine National Housing Authority 1979a, 1979b, 1980, 1981).

Health professionals have been among the largest group of QE users, perhaps because of the laboratory trainit
many health specialists or the large-scale social experiments designed by health professionals, such as the Sa
Vaccine Field Test of 1954 (Meier 1978). In a more conventional use of experimental techniques in developing

countries, the Egyptian Ministry of Health compared the benefits of three oral rehydration salt protocols to asse:
their effect on mortality (Kielman and others 1985). Another QE revealed that the repetitive training of mothers,

health providers, and pharmacists improves the ability of mothers to manage their children's diarrhea episodes

(Goma and others 1988; Kielman, Nagaty, and Ajello 1986).

In the Philippines, the results of a QE demonstrated that four of several interventions in a comprehensive healtt
education program exhibited the greatest community acceptance. These interventions consisted of purifying
drinking water, improving kitchen sanitation, consuming food from kitchen gardens, and storing limited quantitie
of food (Hill, Woods, and Dorsey 1988).

Whenever policymakers want to use QE to compare the benefit of a new technology with that of a traditional on
they need to pay particularly close
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attention to the timing of the before and after studies. It takes time for users to become accustomed to, and to
accept a new technology. Consequently, the ex—post study should not be conducted too soon. At the same time
the ex—post study is delayed too long, the control group is likely to have begun using the new technology (Loft,
Anderson, and Madsen 1989).

Identifying Intervention and Nonintervention Populations: The Basic Quasi—Experimental
Design (Design 1)

As already mentioned, quasi experimentation provides alternative explanations for a program effect and by
controlling for them makes it possible to assess whether social change should be attributed to an intervention o
external factors unrelated to the project. In QE designs, individuals are not randomly assigned to intervention ar
control groups, so there is always a possibility that changes attributed to the project intervention are due (at lea:
in part) to initial differences in the demographic, economic, social, or geographical characteristics of the project
and control groups.

Throughout this section we use a shorthand notation to describe quasi—experimental designs (see Campbell an
Stanley 1966; Cook and Campbell 1979). O refers to a point in time at which an observation is made. X
symbolizes the point at which an intervention is introduced into a group. Subscripts to O indicate the order in
which observations or interventions occur. The intervention (project) group is identified as I, while the control
group is identified as C.

The first step of control is to identify the individuals who receive a program's interventions and those who do no
Ideally, both groups should have as many relevant characteristics in common as possible, beside the fact that c
group has the intervention and the other' does not.

An important implication of this first principle of control is that program planners must make several decisions
early in the development of an intervention about who is exposed to it, how to identify and monitor both
intervention and control groups over time, when one group should receive the intervention, and when to expect
outcome.

In Design | (which can be considered the basic quasi—experimental design), O! refers to observations made in
both the intervention and control groups before the intervention X has been introduced. These observations fort
the pretest; 02 is the posttest, since observations occur in both groups at the same time but after the interventio
has been introduced. O 2

Design 1.
Quasi—Experimental Nonequivalent Control Group: The Basic
Quasi—Experimental Design

Intervention: 0O1 X 02

Control: 01 02

observations are made when sufficient time has elapsed for an impact to be expected from the project. If the
intervention group has a similar distribution of characteristics as the control group C and if the values in the first
set of observations in both groups are the same (I0 1 = CO1), then a trend can be identified that is independer
the intervention:

Dirend = CO2 - CO.
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This relationship can be used to assess changes in the control group that are due to local nonproject influences
(such as changing employment opportunities, income variations, availability of water for irrigation, and prices of
agricultural inputs). These changes are presumed to have occurred regardless of the intervention. The trend
indicates the direction and magnitude of local influences that should not be attributed to the intervention.

Suppose that a campaign promoting extended breast-feeding was introduced into one region of a nation, and t
a second region, where no promotional activities took place, was left as a control group. Although managers
expect the average length of breast feeding to increase among mothers in the target group, they also need to
determine whether the average length of breast—-feeding has changed in the control group. Any such change in
control group should be subtracted from the outcome measures of the intervention group in order to identify the
net changes due to the program.

An intervention outcome can be measured as

Intervention Qutcome= IOz = I01 = Dyeng-

To exclude local trends, Dtrend is subtracted from the difference between the pretest and posttest observations
the intervention group. The result therefore indicates the change after influences external to the project have be
eliminated. The above formula could be used to assess the impact of a child survival project. Suppose that infal
mortality in the project area was initially 106 per 1,000 live births and dropped to 85 per 1,000 at the end of the
project. Also assume that Dtrend in a control area exhibits a decline

in infant mortality of 10 per 1,000. Therefore the project impact could be estimated as 85 — 106 — (-10) = -11, ¢
a decline in the infant mortality rate of 11 points.

El Salvador: Using the Basic QE Design to Assess the Impact of a Low—-Cost Housing Project on Income

One of the principal objectives of a sites and services housing project in El Salvador during the 1970s was to
increase the incomes of participating families. To test this impact, a sample of 196 future project families was
randomly selected from among all successful applicants; and a control group of 300 families was selected throL
a stratified sample drawn from the three main types of low—income settlements. Future project families and the
control group were interviewed in 1976, a few months before the project began to obtain baseline information ol
the social and demographic characteristics and economic conditions of the households. Families were again
interviewed in 1978, soon after the project group had moved to their new houses, and again in 1980, when the
project was fully established. In order to assess the project impact on household income and employment, aver
household income was computed for the project and control groups in 1976 and again in 1980 (the estimates
made in 1978 will not be used in this example, although having three observation points rather than two greatly
strengthens the evaluation design). Table 8-2 shows that in 1976 future project households had an average
monthly income of 335 colones compared with 258.3 for the control group. Between 1976 and 1980 the income

Table 8-2.

Monthly Average Earned Income for Families Participating in a Housing
Project in El Salvador and for a Control Group, 1976—-80

(colones)

Before When Change (1976-80)
project project
begins under way
(1976) for 2-3
years (1980)

Participants Absoiute Percent
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Participants 335.0 569.6 234.5 70.0
Control group 258.3 451.0 172.7 74.6

Source: Bamberger, Gonzalez—-Polio, and Sae—Hau (1982).

of project families had increased by 234.5 colones (70 percent), while the income 'of control households had
increased by 172.7 colones (74.6 percent).

This example clearly demonstrates the importance of a control group. If only the project group had been studiec
(as is often the case), it might have been assumed that the project produced a very significant impact on house
incomes, which increased by 70 percent over a four—year period. Once it is known that the incomes of the contt
group increased by 74.6 percent over the same period, it becomes clear that the project had no clear positive
impact on incomes, and that in fact it may have had a slight negative effect.

Partitioning Variation in Types of Intervention and Intervention Intensity (Design 2)

The simple quasi—experimental control group design can also be expanded to assess situations in which differe
kinds and combinations of services are offered or where interventions may be offered at different levels of
intensity. This would be useful in a site and service housing project, for example, where it is important to know
how much of a house should be built by the project and how much should be left to the participants to finish. Th
design could also be used to compare different methods of teaching literacy (see the example of a
cost—effectiveness analysis of alternative methods of using educational television in the Philippines cited in
Chapter 4) or in promoting public health and providing medical services.

When evaluating an intervention with varying intensities, one should evaluate alternatives independently, as in
Design 2. This approach is referred to as partitioning an intervention.

In Design 2, an intervention has been partitioned into three intensities: X1 , X2 , and X3 . "Intensity" can refer to
an intervention with systematic increments in housing construction or in the number of yearly household

Design 2.

Partitioning Variations in the Intensity of an Intervention
Intervention 1: o1 X1 02
Intervention 2: o1 X2 02
Intervention 3: 01 X3 02
Control: 01 02

visits by a health worker. For example, X1 could be quarterly visits, X2 biannual visits, and X3 annual visits.

Egypt: Evaluating a Diarrheal Control Project that Offers Various Levels of Treatment

In Egypt, the impact of different ORS (oral rehydration salt) protocols was recently evaluated in a trial
community intervention in diarrheal disease (Kielman and others 1985). The intervention consisted of improved
training for health personnel, the distributicn of Oraiyte rehydration salt, instruction for mothers in the early
detection of dehydration and the managernent ¢f ORS, and the different methods of distributing the salt and su
to stores and homes. The objective of the study was to determine the way in which different ORS protocols
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improved case management in diarrheal diseases. The techniques employed were (a) a static—group comparis
between treatment levels involving referral and (b) a pretest—posttest control group design for mortality.
Measurements were taken before and after the test to assess changes in morbidity and mortality in the treatme
and control groups.

The researchers found statistically significant differences in referral and treatment between different methods of
service delivery. The results were affected by age, however, and by the general health of each family. It was
found that the availability of ORS through "improved" regular services (control 2) had a greater effect on service
utilization than other protocols involving mother and staff training.

Peru and Barbados: Assessing the Appropriate Intensity of Medical Visits

In Lima, Peru, a study was conducted to assess the differential impacts on reduced fertility of one, two, and fou
medical visits during the first month following the insertion of an intra—uterine device (IUD) and the provision of
gynecological services (Peru, Population Council 1986, cited in Dennis and Boruch 1989:294). Clinics were
randomly assigned to one, two, and four visits from a doctor during a one—month period, and observations were
made on how this affected the behavior of women who had received the IUD and received gynecological servic
A similar study was conducted in Barbados (Bertrand and others 1986) to compare the impact on delaying secc
pregnancies through the provision of one to three follow-up visits by a nurse to provide advice on postnatal car
hygiene, and contraceptive use.

Creating Protective Barriers to Control for the Influence of External Factors (Design 3)

As discussed earlier, the second principle of "control" ensures that other interventions extraneous to the project
not influence the outcomes. Ideally, a program site should be located in a place where one category of
intervention will not affect another. For example, it is difficult to assess the impact of the promotion of
community participation on a household's willingness to use its own labor in house construction if at the same
time the families are offered subsidized building materials and technical services. The successful completion of
housing could be due to these subsidies rather than to the promotion of community participation (see Keare an
Parris 1982).

In other words, program planners should ideally avoid locations in which other activities target the same outcorn
If this separation is not possible, the evaluator may still be able to isolate external factors and to estimate the
influence of project interventions. Design 3 shows four groups that share similar characteristics: two of the grou
are exposed to the project (one in isolation and the other is exposed to both the project and another independel
intervention); one is exposed to an alternative intervention; and one is not exposed to any project and serves a:
control.

A project's intervention effect in the presence of another intervention unrelated to the project can be estimated «
follows. Suppose that the independent (not project-related) intervention is a health education project, Xa , and 1
target intervention is a water and sanitation project, Xb . Both projects are intended to reduce the frequency of

diarrhea. The nonproject's intervention effect can be estimated as the difference in the dependent variable, in tt
case the frequency of diarrheal disease (E >) att 2 . In its simplest form, Design 3 assumes that the first set of

observations, O 1, were equal for all groups. In the following notation, E refers to an effect or outcome, | is the

intervention, and C is the control. O is a set of observations,
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Design 3.

Controlling for the Influences of Multiple Interventions on Outcomes
Nonproject intervention: o1 Xa 02
Project intervention: o1 Xb 02
Combined project and nonproject o1 Xa+b 02
intervention:

Control: 01 02

and the subscript refers to the sequence. The effect of the health education can be estimated as follows:

Ea=(h02-COy).

The effect of the water and sanitation project can be estimated in a similar way:

Ep = (120, - COy).

The effect produced when both the education and water and sanitation projects are both present (Xa+b ) in the
same environment is

Eaep = (1302-COy).

In this third intervention, the effect of the target project, Xb , can be estimated as follows:

Eb’ = (EaAb - Ea)~

However, it is difficult to determine whether the influences of two programs are additive, multiplicative, or
diminishing. It is not always possible to determine what influence Xa has had on Xb . Hence, E b ' may be an
over—or underestimation of the impact of Xb when it is implemented alone.

If the influence of one project on the other is interactive, so that one intervention enhances the other (Xab ), the
the effect of Xb alone can be estimated as Xab /Xa .

For a discussion of statistical procedures for the analysis of interaction terms, the reader should consult one of
standard statistical texts on multiple regression and analysis of variance (see for example, Blalock 1979, for an
easily understandable introduction; or Hays 1977, for a more advanced discussion). The examples given above
and in the following sections represent the simplest case in which the characteristics of the control and
experimental groups are very similar at the time that the project interventions occur. Frequently, however,
significant differences will be found between these groups, particularly where the project is intended for groups
with certain clearly defined economic, demographic, or social characteristics. In these cases it will normally be
necessary to statistically adjust for these initial differences through the use of multiple regression or other forms
of multivariate analysis. These procedures are widely available through statistical packages such as SPSS and
SAS. The manuals for both of these programs provide an introduction to the use and interpretation of the
statistical procedures.

In addition to these kinds of statistical procedures, useful information on the patterns of interaction between
projects and external factors can ciien
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be obtained from in—-depth case studies conducted on a subsample of subjects covered in the sample surveys.
Examples of this application of case studies are provided later in this chapter in connection with the evaluation
the River Blindness Resettlement Programs in West Africa (McMillan 1987, 1993).

Eliminating Alternative Explanations for Program Results (Designs 4-10)

In international development programs, participants are rarely selected randomly. Candidates for intervention a
control groups are most often selected for logistical, economic, or political reasons. Therefore, an evaluator
should always assume that extraneous influences will affect participants in both the control and intervention
communities. These influences may affect the accuracy of the evaluation and need to be excluded from the
analysis. In the following sections we discuss several factors of this kind (see Box 8-1 for a list, which is derivet
from Valadez 1991).

The principal task of the evaluator is to assess a project's achievement in relation to its objectives. When
performing this task, he or she is responsible for the internal validity of the evaluation design. This means the
conclusions about the impact of a specific intervention must be free of alternative explanations. Only after
internal validity has been ensured should the evaluator try to determine whether the conclusions are valid for
other program sites. This latter form of validity, as explained earlier, is external validity.

Effects of History on Internal Validity

Two types of historical influences ought to be considered when designing a QE. The first one concerns historice
factors shared by both the intervention and control communities; the second concerns local historical influences
that affect either the intervention or control communities, but not both. The following are examples of historical

events that had to be taken into consideration in the design of a number of the evaluations cited in this chapter:

In the Polonoreste Resettlement program in Brazil, the planned settlement program was completely overtaken
the interests of state politicians wanting to promote immigration from other regions of

Brazil, and by the deepening depression throughout the country. The combined effect of these factors meant th
unplanned settlements grew at three to four times the rate of planned settlements. As a result, the original plan
assessing environmental impacts such as cultivation patterns, land occupancy, and occupancy and deforestatic
had to be changed (World, Bank 1992d).

In the evaluation of the River Blindness resettlement programs in Burkina Faso, it was found that the impacts c
the socioeconomic conditions of the settlers depended more on their patterns of interaction with local
communities than it did on the intensive rice cultivation methods introduced by the project. Host communities
varied considerably in their degree of hostility or receptivity to settlers. Local