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FOREWORD 

The rapid, expansion in the last few years of the District Integrated 

Rural Development Programme of the Ministry of Plan Implementation can be 

seen as a confirmation of the trend towards administrative decentralisation 

in Sri Lanka. 

Matara and Kurunegala were the first districts where an IRDP was 

mooted. Implementation started in 1979. At this juncture it is considered 

useful to review the results of the earliest attempts to district planning 

in order to draw lessons from them for the benefit of other districts which 

may be taken up for IRDP in the future. 

Although ARTI was mentioned during the bilateral negotiations between 

SIDA and the government of Sri Lanka as a possible institute to perform 

evaluation studies on Matara IRDP, ARTI was. unable to undertake this task. 

However, the present study was undertaken by the ARTI/Wageningen University 

Research Project in Agricultural Planning in the context of their own 

research objectives. 

The IRDPs implemented in the tx/o districts show significant differences 

in project design. Whereas Kurunegala IRDP was designed as a five year 

blue*print•for implementation,Matara IRDP adhered to the idea of flexible 

planning and implementation on the basis of annual action plans in order to 

learn from experiences gained in the course of implementation and use them 

in subsequeni plans. It is important to study the advantages and 

disadvantages of various approaches to rural development design in order 

to choose the best for replication. Indeed, there are no objective 

reasons why the approach should be different in different districts. 

The present study examines in detail the performance and probable 

impact of Matara IRDP. It also reviews the concepts of integrated planning 

and flexible planning and assesses how these worked out in practice in 

Matara IRDP. I hope that these insights will be useful to policy makers 

and donor agencies in structuring future rural development programmes in 

Sri Lanka. 

DIRECTOR-ARTI 



ABSTRACT 

This case study of a specific example of regional plan for­
mulation is one in a series concerned with the general field of 
intermediate level planning for agriculture. 

The Matara District Integrated Rural Development Project 
(MIRDP) mooted in 1976.is one of the first attempts in Sri t-anka 
to district development planning. Chapter two analyses the trend 
towards decentralisation of planning set in since 1970 of.which 
IRDP is the latest manifestation. Concomitant administrative and 
political reforms have resulted in the appointment of District 
Ministers and the election of District Development Councils (DDC). 
In this historical perspective, IRDPs (at present implemented 
in six districts) can perhaps be seen as a transitory stage to-v 
wards a complete system of district development planning based 
on the DDCs. 

MIRDP is a multi-sectoral package programme but agriculture 
and its supporting infrastructure are the main components. The 
scope of the whole programme is so small that MIRDP cannot pass , 
for an agricultural plan let alone for a district wide development 
programme. Chapter three points out the neglected areas of agri­
cultural development and stresses that only massive long term in­
vestments in agriculture Bay partially attenuate the socio-eco­
nomic problems of Matara district. A detailed discussion of each 
component shows that Tea Smallholdings Development and Coconut 
Development are effective programmes, but with some minor excep­
tions it is doubtfull whether the other components will have 
significant and lasting effects. The contention is that the 
small budget of MIRDP has been scattered over a large number of 
mini-activities which risk to fizzle out soon after termination 
of the project. This study advocates that the smaller the budget 
the more it should be concentrated in key sectors and/or key 
regions within the project area. There is no merit in multi-
sectoral programmes as such. 

i • 



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

Perhaps the most interesting feature of MIRDP was the attempt 
to flexible planning and implementation seen as a learning-by-doing 
process. Popular participation is believed to be an essential 
element of this approach. In practice however, re-orientations 
of MIRDP were often dictated by external factors or caused by in­
sufficient project preparation. The potentials of a flexible app­
roach have not been exploited and popular participation did not 
materialise. Chapter four points out the, vulnerability of flexible 
programmes for political interference and indicates limitations and 
conditions for success:of flexible rural development design. 
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Chapter One 

I N T R O D U C T I O N 

f.1 THE R E S E A R C H C O N T E X T 

"The A R T I - A g r i c u l t u r a l U n i v e r s i t y of W a g e n i n g e n R e s e a r c h 

Project on A g r i c u l t u r a l P l a n n i n g a i m s at improving m e t h o d s of 

i n t e r m e d i a t e level p l a n n i n g for a g r i c u l t u r a l development.^ The 

c o n c e p t u a l a s p e c t s of this r e s e a r c h h a v e b e e n f o r m u l a t e d i n a „ 

R e s e a r c h P r o p o s a l of 15th N o v e m b e r 1978 a n d w e r e f u r t h e r e l a b o ­

r a t e d in a n internal project document of "March 1981 entitled 

" R e s e a r c h a p p l i e d to the p l a n n i n g p r o c e s s e s in the S r i L a n k a n 

a g r i c u l t u r a l s e c t o r " w i t h the sub-title "a p r o g r e s s r e p o r t on 

m e t h o d o l o g y " w h i c h u n d e r l i n e s the e x p l o r a t i v e c h a r a c t e r of the 

r e s e a r c h . 

I n t e r m e d i a t e l e v e l p l a n n i n g w a s defined a s p l a n n i n g a l o n g 

sectoral or regional l i n e s b r i d g i n g the.gap b e t w e e n global m a c r o -

p l a n n i n g a n d specific project p l a n n i n g . M a c r o - p l a n n i n g sets 

general g u i d e l i n e s f o r sectoral growth but usually does.not deal 

w i t h investment p r o j e c t s a n d their s p a t i a l d i s t r i b u t i o n . Project 

p l a n n i n g goes into great detail of c o s t s , b e n e f i t s , localization,' 

o r g a n i z a t i o n and f i n a n c i n g but t e n d s to l o s e sight of the b r o a d e r 

socio economic f r a m e w o r k in w h i c h the project o p e r a t e s . Proper 

i d e n t i f i c a t i o n a n d p r i o r i t y r a n k i n g of p r o j e c t s t h e r e f o r e r e q u i r e 

a p l a n n i n g m i d d l e ground w h i c h is s p e c i f i c e n o u g h to g e n e r a t e 

p r o j e c t ^ p r o p o s a l s and broad enough to p l a y a role in the n a t i o n a l 

c o n t e x t . 

The a g r i c u l t u r a l sector is a s u i t a b l e entity f o r i n t e r m e d i ­

a t e l e v e l p l a n n i n g , but a f u r t h e r b r e a k d o w n into s u b s e c t o r s is 

w a r r a n t e d because of the diversity and s c o p e of the s e c t o r in t h e 

L a n k a n economy. Prom the spatial a n g l e districts in S r i lanka 



are possible entities for.intermediate level planning. They are 
sniall enough for concrete problem analysis and project identifi­
cation and big enough to make their weight felt at national 
level. Whether districts are an optimal spatial delineation for 
agricultural planning is open to debate. From an agronomic 
point of view they are hot, from an administrative and management 
point of view they may be at least as far as smallholder agri­
culture is concerned. Finally, the clear trend set by the present 
government to decentralize administration towards the districts' . 
was the decisive factor for the research team to study agricultural 
planning on a district basis. 

The integrated Rural Development Projects (IRDP) set in 
motion by the Ministry of Plan Implementation (MPI) in a number . 
of districts in Sri Lanka were identified by the research team 
as the only important on-going development, effort on a district 
basis. Although IRDPs consist of a multi-sectoral package of 
project components, agriculture and its supporting infrastructure 
.take the lion's share of - the investments. Of course, at district 
level other important development projects affecting agriculture 
do operate, but. none of them takes the district as the unit of 
planning and implementation. 

The research team thus set out to study regional agricultural 
planning in tkree.districts where an IRDP was being implemented 
or planned. This was the first ground rule for the selection of 
districts. As the research was to be policy oriented (Research 
Proposal, November 1978) it had to associate itself with the IRDP 
planning system. Working in districts which.did not interest the. 
MPI would be an academic exercise. Only in districts with an IRDP 
would the team be able to compare planning theory with planning 
practice. 

The second criterion for the choice of districts was that 
they should comprise the major agro-ecological zones of Sri Lanka 
in order to cover the whole gamut of technical and socio-economic 
problems in agriculture.. The districts thus selected were Matara 
(wet zone), Kurunegala (wet, intermediate and dry zone) and 
Ratnapura (wet, intermediate and dry zone). In the final choice 



of districts the dry zone was under-represented in terns of acre­
age. The emphasis put on the wet and intermediate zones was 
justified by the fact that they contain the majority of the,: 
country's population and include the largest range of crops. 

The Research Project addressed itself not only to problems 
of analysis in plan formulation as the concern for coverage of 
agro-ecological, zones may suggest,, Problems of implementation 
were seen as equally crucial.: Therefore, managerial and adminis­
trative aspects of the planning and.implementation machinery had 
to be studied, : This warranted studying different approaches to. 
rural development.design. These could be found within the IRDP 
set-up of the MPI. Hence, variations in rural development design 
were a third criterion underlying the choice of the three dis­
tricts, mentioned above. Whereas Kurunegala IRDP was designed as 
a five-year blueprint for implementation with a strong emphasis 
on production increase in a few-key sectors. Matara IRDP adhered, 
to flexible short-term planning with a ciajor.concern for specific 
target groups, Ratnapura was a special case. The MPI had car-r 

^marked this district for an IRDP but planning had yet to start. 
The research team therefore saw an opportunity to propose and to 
test out a key-region approach in this district-. 

The insights obtained from the Kurunegala and Ratnapura case 
studies will be reported in separate research papers. , The purpose 
of the present report is to synthesize the experience the research 
team gainedoiin Matara district both from, its active involvement; 
in Matara IRDP and from its own regional agricultural planning : 

activities. 

1.2 OBJECTIVES OP THE PRESENT STUDY 

The initial purpose of the research team working in the con­
text of MIRDP was to study a case of district based agricultural 
planning. The research team however soon discovered that the . '. 
agricultural components of MIRDP could -,npt- pass for an agricultural 
plan in embryo. Although the agricultural components together 
represent a major part of the whole programme, the overall scope 
of MIRDP appeared to be so small that MIRDP was hardly interesting 
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1 The " P r o g r e s s r e p o r t on m e t h o d o l o g y " u s e d t h e ' t e r m s " i n t e r - • 
n a l " and " e x t e r n a l " c r i t i q u e w h i c h a r e l e s s s e l f - e x p l a n a t o r y * 

' t h a n " a u t o g e n o u s " and " e x o g e n o u s " . 

a s ' a 0 r e g i o n a l a g r i c u l t u r a l p l a n , . ' l e t a l o n e a s a d i s t r i c t ' w i d e 

i n t e g r a t e d r u r a l deve lopment p l a n ; I t f o l l o w e d t h a t MIRDP w a s ' 

g r o s s l y i n s u f f i c i e n t t o f u l f i l t h e r u r a l deve lopment n e e d s of" 

Matara d i s t r i c t . The Lmportance of MIRDP a s a c a s e s t u d y ' w a s 

much more r e l a t e d t o c e r t a i n i n t e r e s t i n g f e a t u r e s of programme 

d e s i g n t h a n t o t h e c o n t e n t s of t h e p l a n . " 
, r 

The c o n t e n t s of a p l a n a r e t o a l a r g e e x t e n t d e t e r m i n e d by 

t h e n a t u r e of t h e government a d m i n i s t r a t i o n which has p r o d u c e d i t . 

The n a t i o n a l programme of IRDP, l i k e any p l a n n i n g s y s t e m , b e a r s 

t h e t r a c e s - of a t r a d i t i o n i n government a d m i n i s t r a t i o n . " The o f f i -

c i a l s t r a t e g y of IRDP and i t s f u n c t i o n i n g ' i n p r a c t i c e have t o be 

u n d e r s t o o d from t h e h i s t o r y of p l a n n i n g and a d m i n i s t r a t i o n I n S r i 

Lanka , T h i s s t u d y t h e r e f o r e s t a r t s t o e x p l a i n a t some l e n g t h t h e 

g e n e r a l n a t u r e of IRDP i n an h i s t o r i c a l p e r s p e c t i v e of t r e n d s i n ,., 

government a d m i n i s t i c t i o n g e a r e d " t o w a r d s d e c e n t r a l i z a t i o n of p l a n n ­

i n g and i m p l e m e n t a t i o n - ( c h a p t e r 2 ) . MIRDP, i n s p i t e of i t s s p e c i e 

f i c d e s i g n f e a t u r e s , o b e y s c e r t a i n p r i n c i p l e s common t o a l l IRDPs. 

The h i s t o r i c a l - a n a l y s i s i s t o put our c r i t i q u e on Matara IRDP i n 

a g e n e r a l framework of i n s t i t u t i o n a l - c o n d i t i o n s imposed on IRDP. 

Chapter 3 , s u b s e q u e n t l y , d e a l s ' w i t h t h e c o n t e n t s -of MIRDP, 

The c o n t e n t i o n . t h a t MIRDP i s i n s u f f i c i e n t t o f u l f i l t h e r u r a l 

deve lopment n e e d s of Matara d i s t r i c t has f a r r e a c h i n g p o l i c y * 

i m p l i c a t i o n s . The r e s e a r c h team has t h e r e f o r e t a k e n g r e a t p a i n s 

t o s u b s t a n t i a t e t h i s e v a l u a t i n g t h e programme a t t h e two l e v e l s 

of © D e t r a c t i o n e t t l i n e d ' i n the"Pragress::.-reporfc onhcte thodo logy" 
•t 

( 1 3 8 1 ) , i . e . a u t o g e n o u s and e x o g e n o u s c r i t i q u e , w h i c h a r e b r i e f l y 

e x p l a i n e d t h e r e a f t e r . 



Autogenous critique entails an evaluation'of the .programme 
within the framework „of its own assumptions and principles. 
Taking the development programme for granted the research team 
examined whether it reached its stated goals and whether it 
liyed up to its., declared standards of quality. 

Exogenous critique is free to choose development goals to 
he fulfilled and standards of quality to be met and.tests the 
programme along these independently chosen criteria'. Exogenous 
critique serves to measure the room for improvement in scope and 
orientation of the development programme. In order to do this . . 
the researcher needs an alternative plan which he considers;to 
be better than the plan under evaluation. There is no absolute 
yardstick. One may aim at different degrees of perfection in 
planning. It is therefore necessary to concretely define the 
frame of reference, for evaluation. To that end the research team 
undertook to formulate a long term agricultural development 
plan for Matara district which it thinks is more comprehensive * 
in many respects than the ad hoc agricultural project formulation 
under M T R D P t V ' « The plan itself is separately published under 
the title "Regional Planning for agricultural development - a 
demonstration of, resource based socio-economic planning in Matara 
districts(ARTI-Wageningen, January 1 9 8 2 ) . This planning study is 

1 ) A format of the subsequent steps taken in formulating the 
agricultural plan'is given in the "Progress report on methodology 
( 1 9 8 1 ) , The plan is based on a complete inventoriz^tion of" 
natural resources (land suitability and water availability). 
It assesses the agronomic potentials for a large range of crops. 
It takes into account the domestic and world market constraints 
on crop production and the rigidity of landuse patterns inherent 
to an agriculture dominated by perennial crops. It studies the 
comparative advantages of alternative cropping systems and the 
possibilities to incorporate them in"the prevailing farming 
systems making allowance for the constraining processes of frag­
mentation and urbanization. It assesses the impact of the 
resulting development path on production, income and employment 
and finally translates technical and socio-economic development 
possibilities into concrete project proposals. 



-thus t o be. s e e n a& a t o o l f o r e x o g e n o u s c r i t i q u e on MIRDP, H e n c e , 

i n , x h a p t e r 3 , t h e s c o p e of MIRDP, s e e n a s a complement t o o t h e r 

o n - g o i n g deve lopment programmes i n t h e d i s t r i c t , i s compared with. . . 

t h e s c o p e of t h e c o m p r e h e n s i v e a g r i c u l t u r a l deve lopment p l a n 

( e x o g e n o u s c r i t i q u e ) . A l s o the" p r o b a b l e impact of MIRDP i s . a s s e s s e d 

i n t h e l i g h t of i t s d e c l a r e d o b j e c t i v e s by a q u a l i t a t i v e d i s c u s s i o n 

o f the m a j o r components s e p a r a t e l y ( a u t o g e n o u s c r i t i q u e ) . F i n a l l y , 

n e g l e c t e d a r e a s of a g r i c u l t u r a l deve lopment a r e summarised ( e x o g e ­

nous c r i t i q u e ) . 

. . Chapter 4 f o c u s s e s on two .prominent a s p e c t s of MIRDP d e s i g n , 

i . e . i n t e g r a t i o n i n p l a n n i n g and f l e x i b i l i t y of p l a n n i n g and 

i m p l e m e n t a t i o n . These c o n c e p t s a r e r e v i e w e d i n o r d e r t o c r e a t e 

a framework f o r e x o g e n o u s c r i t i q u e . E m p i r i c a l e v i d e n c e from MIRDP 

i s t h e n quoted t o , s h o w how t h e c o n c e p t s worked out i n p r a c t i c e 

( a u t o g e n o u s c r i t i q u e ) and g e n e r a l l i m i t a t i o n s of f l e x i b i l i t y . i n 

r u r a l deve lopment d e s i g n a r e i d e n t i f i e d ( e x o g e n o u s c r i t i q u e ) . 

1 . 5 - . . METHODOLOGY. OP .INFORMATION GATHERING 

1 . 3 . 1 A c t i o n r e s e a r c h f o r p u r p o s e s of a u t o g e n o u s c r i t i q u e 

''The r e s e a r c h team s t a r t e d work i n Matara d i s t r i c t i n January 

1 9 8 0 . I t s f i r s t a c t i v i t i e s l a s t i n g upto August 1980 were meant 

t o g a t h e r the i n f o r m a t i o n n e c e s s a r y f o r a u t o g e n o u s c r i t i q u e of 

MIRDP. At t h e t ime t h e r e s e a r c h t e a m - s t a r t e d work-, MIRDP h a d - s e e n 

one y e a r of i m p l e m e n t a t i o n p r e c e d e d by a n o t h e r y e a r of p l a n 

p r e p a r a t i o n . . A s u b s t a n t i a l amount of work had t h u s b e e n done by 

t h e MPI, and by. t h e . S w e d i s h Donor A g e n c y , SIDA, on w h i c h t h e team 

c o u l d b u i l d . The a c t i v i t i e s of t h e team c o n d u c i v e t o a u t o g e n o u s 

c r i t i q u e come under t h r e e h e a d i n g s , ' 

Study of e x i s t i n g d o c u m e n t a t i o n 

The team c o l l e c t e d and s t u d i e d a l l e x i s t i n g p r o j e c t documents 

wh ich had b e e n p r e p a r e d by SIDA, t h e MPI and d i s t r i c t o f f i c i a l s . 

There were t h r e e p a p e r s on m e t h o d o l o g y of i n t e g r a t e d d i s t r i c t 

d e v e l o p m e n t , one g e n e r a l d e s c r i p t i o n and problem a n a l y s i s of t h e 



district, 20 project proposals aiid various aaps and basic statis­
tics. These provided the written evidence of the "philosophy" 
of MIRDP and the scope and quality of the efforts put into the 
preparation of the'project. ( 

Monitoring - . 
On the request of MIRDP management the research team also 

undertook to upgrade the system for monitoring of MIRDP which „, 
allowed the team to get an insight in the bottlenecks for imple­
mentation weighing heavily upon the Project. 

Formulation of project proposals 
Along with the implementing agencies at district level the ..' 

research team undertook to formulate project-proposals for inclu­
sion in the 1981-1982 action programme (ARTI-Wageningen, 1980). 
The whole set of proposals was to be submitted to SIDA for finan~ 
cing. Whereas the implementing agencies concentrated on proposals 
aiming at strengthening their on^going programmes, the research 
team tried to introduce sonewhat innovative projects in close 
consultation with those agencies and the GA who acted as Project 
Director. This exercise enabled the team to become familiar with 
the practical limitations within which MIRDP operates, to explore 
the concrete meaning of its assumptions and principles and to test 
the flexibility of the programme. It also permitted to study the 
motivations and priorities of. different actors involved in MIRDP. 

'Something should be said about the research technique used, 
which consisted of active participation in the planning process. 
The researcher could also choose to work outside the planning 
process as an observer analysing the functioning of the process 
on the basis of written documentation and interviews. The plan­
ning process can only be criticized autogenously, i.e. on the 
basis of its own assumptions and principles, if these have been 
made sufficiently explicit. In planning processes however assump­
tions and principles are often not that clear. Moreover, differ­
ent actors'in'the process may hold different opinions about them. 
The most effective-tjoy to test their practical meaning is to con­
front the actors with concrete action which they themselves have 



officially sanctioned. Indeed, the research team was requested 
by the Ministry of Plan Implementation to participate in MIRDP ,-, 
and also enjoyed the consent of the Government Agent and the Dis­
trict Minister. On the whole, action research has proved to be 
an effective technique for autogenous critique used in combination 
with study of the Project's documentation. An obvious drawback" 
is the loss of time incurred in practical work which, however 
useful, does not directly lead to research results. This is the 
price that has to be paid in action research to gain access to 
first hand inside information, 

1.3.2 The agricultural development-plan for Matara. 
Districts a..tool for exogenous critique 

• Prom September 1980 to February 1981 the research team set 
i.tself to write the agricultural development plan for Matara 
district to demonstrate the formulation of a regional,, resource 
based agricultural plan in a Sri Lankan context (ARTI-Wageniiigen, 
January 1982). The team indeed maintains that this study is 
the.,first of its kind made in Sri Lanka, 

-'This study is no action research in.so far as it is no part 
of an institutionalized planning process0 No vgovernment agency 
requested, the team to write this plan and no indication was 
obtained reforehand that the plan might be financed*. 

The comprehensive features of the plan permit to use it as 
a tool to judge the scope and the orientation of the agricultural 
development proposals,,of MIRDP. One may ask v/hether it is nece­
ssary to make ax fully-fledged alternative plan in order to judge,, 
on the quality of an existing plan. This may seem to be a labor­
ious detour. The necessity of an alternative plan depends- on the 
scope of -the plan to be evaluated. If the latter is likely to 
cover most of the potentials for development available and most 
of the problems to be-solved, it would be sufficient to do a- small 
number of complementary studies and partial studies on controver­
sial issues.. This is.the way the research team is dealing with" 
exogenous, critique on Kurunegala IRDP. - But taking the limited 
scope of Matara IRDP into account, making an alternative plan 



w a s w a r r a n t e d . Only by f o r m u l a t i n g a p l a n a c o n c r e t e p r o o f 

m i g h t be g i v e n that a v i a b l e a l t e r n a t i v e f o r M I R D P e x i s t s . 

1,3.3 F o l l o w - u p ; E v a l u a t i o n of m a i n c o m p o n e n t s of 

m m r i 

i t 

F r o m F e b r u a r y 1981 onwards the r e s e a r c h team s t a r t e d eva-,, 

l u a t i n g important c o m p o n e n t s of M I R D P in order to f u r t h e r s u b s ­

t a n t i a t e its a u t o g e n o u s c r i t i q u e . The c o m p o n e n t s s t u d i e d w e r e . 

the A g r i c u l t u r a l E x t e n s i o n and A d a p t i v e R e s e a r c h component (i,e, 

the T r a i n i n g a n d Visit System of a g r i c u l t u r a l extension) a n d the . 

Tea Small H o l d i n g s D e v e l o p m e n t component ( A R T I - W a g e n i n g e n 1982 a ) . 

They w e r e c h o s e n f o r the f o l l o w i n g r e a s o n s : 

- the two components a l o n e a c c o u n t e d f o r 4 5 % of the i n v e s t m e n t s 

a l l o c a t e d to t'he w h o l e M I R D P f o r 1 9 7 9 , 1980 and 1 9 8 1 . 

i n v i e w of the s l o w n e s s of i m p l e m e n t a t i o n in M I R D P the two 

c o m p o n e n t s w e r e about the only ones w h i c h could be e v a l u a t e d 

at a n early s t a g e . It should be n o t e d that the i n s i g h t s 

gained m a y not be r e p r e s e n t a t i v e f o r later stages of i m p l e ­

m e n t a t i o n . 



Chapter Two 

BACKGROUND' OP IRDP IN S R I LANKA 

2.1 PREVIOUS PLANNING E F F O R T S A T SUB-NATIONAL L E V E L A N D ' 

A D M I N I S T R A T I V E R E F O R M S 

Before 1 9 7 0 , development p l a n n i n g in Sri Lanka w a s c h a r a c n 

terized by overall n a t i o n a l and sectoral p l a n s . L a r g e d e v e l o p ­

ment s c h e m e s w e r e u n d e r t a k e n in s p e c i f i c • r u r a l areas but they, 

w e r e i n v a r i a b l y centrally p l a n n e d and m a n a g e d from the c e n t r e . 

A f t e r 1 9 7 0 , the first steps w e r e taken t o ; d e c e n t r a l i z e p l a n n i n g 

a n d i m p l e m e n t a t i o n , taking s u b - n a t i o n a l a d m i n i s t r a t i v e units as 

the basis f o r rural d e v e l o p m e n t , . 

A r o u n d 1970 two p r o b l e m s w e r e m o s t a c u t e l y felt in S r i L a n k a , 

One w a s the need to increase food p r o d u c t i o n in the light of the 

sharp increase in the p r i c e of imported r i c e the c o u n t r y had to 

p a y . The other w a s the urgent desire to a l l e v i a t e u n - e n p l o y m e n t 

w h i c h w a s especially rampant a m o n g educated y o u t h (ILO, SEERS 

et.al 1 9 7 1 ) . F r u s t r a t i o n a r i s i n g out of the m i s m a t c h i n g of the 

e d u c a t i o n a l levels a t t a i n e d and job opportunities a v a i l a b l e w a s 

s e e n a s one of the m a j o r m o t i v a t i o n s behind the 1971 i n s u r g e n c e . 

It w a s felt that the type of g l o b a l m c e s u r e s p r e v i o u s l y 

t a k e n in the area of n a t i o n a l p l a n n i n g had p r o v e d to be inadequate 

to solve t h e s e p r o b l e m s . C o n s e q u e n t l y , it w a s believed that 

specific small scale a c t i o n s at l o c a l l e v e l should be t a k e n . It 

w a s also thought n e c e s s a r y to m a k e a s t r o n g p o l i t i c a l a p p e a l to 

the p e o p l e at grass-root l e v e l s in order to m o b i l i z e their support 

a n d c o - o p e r a t i o n . • . , 



2 . 1 , 1 D i v i s i o n a l Deve lopment C o u n c i l s 

; Prom 1971 onwards D i v i s i o n a l Development C o u n c i l s (DDC) 

were s e i r t i p which" were e x p e c t e d t o f u n c t i o n a s t h e pr imary u n i t 

o f p l a n n i n g and i m p l e m e n t a t i o n a t d i v i s i o n a l ( i . e . s u b - d i s t r i c t ) 

l e v e l . 

The C o u n c i l s c o n s i s t e d of b o t h Government o f f i c i a l s and 

" p e o p l e s r e p r e s e n t a t i v e s " s u c h a s t h e Member of P a r l i a m e n t (MP) 

o f t h e a r e a , and r e p r e s e n t a t i v e s of C o - o p e r a t i v e S o c i e t i e s j 

C u l t i v a t i o n C o m m i t t e e s , P e o p l e ' s Committees and V i l l a g e Committ- ; ' 

e e s . U s u a l l y DDCs had a membership of o v e r s e v e n t y - f i v e . T h i s 

f a c t i n I t s e l f e x p l a i n s i n p a r t t h e i n e f f i c i e n c y o f the DDCs. 

They c o n s t i t u t e d p l a t f o r m s f o r s p e e c h - m a k i n g r a t h e r t h a n f o r 

e f f e c t i v e d i s c u s s i o n and d e c i s i o n - m a k i n g , • 

The C o u n c i l s were e x p e c t e d t o p r e p a r e l o c a l l e v e l p l a n s and, , 

t o a p p r a i s e / and m o n i t o r a l l o n - g o i n g d e v e l o p m e n t a c t i v i t i e s w i t h ­

i n t h e i r a r e a . W i t h i n t h i s o v e r a l l framework t h e i r main t a s k 

was t o f o r m u l a t e s h o r t term programmes of employment c r e a t i o n . 

New j o b s were t o be p r o v i d e d t h r o u g h s m a l l - s c a l e p r o j e c t s i n - ,-, 

a g r i c u l t u r e , i n d u s t r i e s or any o t h e r s e c t o r of t h e v i l l a g e aco** 

nomy. I n t h e a g r i c u l t u r a l s p h e r e a t t e m p t s we're made t o s e t up ,, 

c o - o p e r a t i v e f a r m s f o r unemployed y o u t h f o r whom l a n d was a c q u i ­

r e d on t h e b a s i s , of c o l l e c t i v e r w n e r s h i p . . These farm p r o j e c t s -

were r a t h e r i l l - f a t e d (G.H. PEIRIS, 1 9 7 0 . 

• A t n a t i o n a l l e v e l , t h e DDC p r o j e c t s were s u p e r v i s e d b y . t h e 

t h e n M i n i s t r y of P l a n n i n g and Economic A f f S i r s , P r o j e c t s were . 

f o r m u l a t e d by t h e DDC, which a p p o i n t e d t e c h n i c a l s u b - c o m m i t t e e s . 

The p r o j e c t s were s u b s e q u e n t l y s u b m i t t e d t o t h e Government Agent 

(GA) f o r a p p r o v a l and f o r w a r d e d t o t h e M i n i s t r y of P l a n n i n g f o r 

f i n a l a p p r o v a l . 

T h i s l a s t s t a g e was t o be "a mere f o r m a l i t y " a c c o r d i n g t o . a 

c i r c u l a r s e n t : t o t h e DDCs by t h e D i r e c t o r of R e g i o n a l P l a n n i n g . 

A l t h o u g h l a r g e r e s p o n s i b i l i t i e s f o r p r o j e c t f o r m u l a tA:n . w e r e 

t h u s g i v e n t o t h e DDCs, t h e M i n i s t r y of P l a n n i n g k e p t a t i g h t 



control on the release of funds. Financial procedures were cum» 
bersome in that a strict distinction was made between capital 
expenditures and working expenditures. The Ministry's allocations 
were intended exclusively for capital expenditure whereas each • 
project was expected to find other sources of finance for working 
expenditure. Owing to this many projects did not become opera* 
tional and the capital investments remained unused. 

From 1973 to 1978 the total allocation to DDC projects was 
atout Rs. 135 million and the employment created amounted to about 
85,000 jobs. It is generally felt however that the DDC programme 
was failure. In an overriding concern to create jobs, projects 
were hastily undertaken which were not viable technically and 
economically. Moreover, some 55% of the jobs which were said to 
be created by the DDC programme were not new jobs but merely 
existing jobs transferred to the payroll of DDC projects as was 
revealed by a Central Bank Survey (W. V3ERAS00RIYA, 1 9 7 9 ) . 

Although the present government fully supported the ideas 
behind'the DDC programmes, i.e. decentralisation of planning and 
mobilisation of popular support, it decided to discontinue the 
programme in 1978 because of its weak performance. 

2 . 1 . 2 . Decentralised Budget and District Political 
Authority • ' "•'"; 

In 1973 again two other steps were taken towards decentra­
lisation of development planning running parallel to the DEC 
programme. 

One of these was the establishment of the Decentralised 
Budget (DCB) for which funds were voted by the Central Government 
on the lines of a block grant, i.e.. an equal sum was allocated to 
each electorate. Initially, the main purpose of the DCB was to 
increase food production. A special campaign was launched the 
name •ghich - the "Food Production War" - was to impress upon 
the nation the dramatic importance of achieving self-sufficiency 
in food. 



To. g i v e t h e campaign p o l i t i c a l w e i g h t an i m p o r t a n t a d m i n i s ­

t r a t i v e r e f o r m .was u n d e r t a k e n . I n each d i s t r i c t one of t h e s e n i o r 

l o c a l p o l i t i c i a n s b e l o n g i n g t o . t h e p o l i t i c a l . p a r t y i n power was 

a p p o i n t e d a s t h e ( D i s t r i c t P o l i t i c a l . A u t h o r i t y who' c h a i r e d a team 

o f l o c a l MPs, D i s t r i c t Heads o f c e n t r a l m i n i s t r i e s and t h e GA. 

The 1973 r e f o r m s t h u s s e e k e d t o c o m b i n e . r e f o r m of t h e p u b l i c 

a d m i n i s t r a t i o n w i t h d e v e l o p m e n t a l o b j e c t i v e s i n a. b i d t o s t r e n g ­

t h e n p o l i t i c a l c o n t r o l o v e r d i s t r i c t . l e v e l b u r e a u c r a c y . . The DCB 

was t o e n l i s t t h e p a r t i c i p a t i o n o f t h e l o c a l p e o p l e i n t h e p l a n ­

n i n g and i m p l e m e n t a t i o n of r u r a l d e v e l o p m e n t p r o j e c t s of l o c a l 

i m p o r t a n c e . P a r t i c i p a t i o n was s u p p o s e d t o work t h r o u g h p o l i t i c a l 

r e p r e s e n t a t i v e s . I n d e e d , t h e MP was e x p e c t e d t.O' h e a r t h e . p e o p l e 

i n h i s e l e c t o r a t e a n d . t o assume p r i n c i p a l r e s p o n s i b i l i t y f o r t h e 

e x e c u t i o n of p r o j e c t s . 

The a d m i n i s t r a t i o n of t h e DCB from i t s i n c e p t i o n was h a n d l e d 

•by t h e N a t i o n a l P l a n n i n g D i v i s i o n of t h e former M i n i s t r y of P l a n ­

n i n g and Economic A f f a i r s . T h i s M i n i s t r y i n d i c a t e d broad n a t i o n a l 

p r i o r i t i e s and s e t out c r i t e r i a and g u i d e l i n e s f o r t h e a d m i s s i o n 

of i n v e s t m e n t p r o j e c t s but i n v e s t m e n t , c h o i c e s were t o a l a r g e , 

e x t e n t l e f t t o t h e d i s c r e t i o n of t h e l o c a l MPs. 

I t was i n t e n d e d t h a t works would be u n d e r t a k e n on a p p r o v e d 

programmes and p r o j e c t s a c c o r d i n g t o l o c a l p r i o r i t i e s and t h a t 

f u n d s would be e a s i l y t r a n s f e r a b l e among p r o j e c t s i n the" d i s t r i c t . 

T h i s f l e x i b i l i t y .:in f i n a n c i a l p r o c e d u r e s p r e s u p p o s e d t h e e x i s t e n c e 

o f . a n o v e r a l l D i s t r i c t p l a n , w h i c h was t o be c o n c e i v e d and e x e c u t e d 

a t . d i s t r i c t l e v e l . Such p l a n s have however r o t been-made i n t h e . , 

c o n t e x t of t h e DCB and i n p r a c t i c e each MP c l a i m e d t h a t t h e a l l o . -

c a t i o n t o h i s e l e c t o r a t e wasi '"his money". The D i s t r i c t I n t e g r a ­

t e d R u r a l Deve lopment F r o j e c t s (IRDP) made .an a t t e m p t , a s we w i l l 

s e e l a t e r j t o overcome p a r o c h i a l i n t e r e s t s . . 

A l l o c a t i o n s under t h e DCB. have p r o g r e s s i v e l y i n c r e a s e d s t a r t ­

i n g , o f f v / i t h R s . 15 m i l l i o n i n 1 9 7 3 , jumping t o R s , 175 m i l l i o n i n 

1974 a n d , r e a c h i n g ' R s , 336 m i l l i o n i n 1979 ( i . e . R s . 2 m i l l i o n e a c h 

f o r t h e 168 Members of P a r l i a m e n t ) . 

sj <J <J 



While the DCB was initially meant to "generate increased 
production and employment•in the rural sector" (preamble to the 
section on the DCB in the Annual Estimates for 1974) it appeared 
that the emphasis shifted towards infrastructure and social over 
heads. WEERASOORIYA (1979) lists the following categories of 
investment predominantly figuring under the DCB. 

(i) Maintenance,'"improvement and construction of roads; 
{ii)'- Minor irrigation works; 
(iii) Construction of school buildings, additional class rooms; 
(iv) Construction of various types of buildings, e»g. tey+ile 

and handloom centres, carpentry schools, maternity homes, 
dispensaries and hospital wards, dental clinics, hospi­
tal staff quarters, drug stores, post office buildings, 
new offices for AGAs and staff quarters for public 
servants; 

(v) Construction of toilets and public wells; 
.(-vi) Improvements to water supply systems; 
(vii) Construction of and improvements to bus depots and bus 

halts; -
(viii) Rural electrification schemes; 
(ix) Purchase of school furniture like desks and chairs and of 

office furniture for government officers; 
(x) Construction and improvements to playgrounds; and 

Ofct) Provision for new telephone facilities. 

- Except for minor irrigation works none of these investments 
contributes to food production. All investment categories do «if 
course crc&te employment during the construction phase but hardly 
any of them.is likely to create permanent productive employment. 

The DCB thus functions quite well as a supplier of welfare 
services but it fails to be a motor for productive development. 
Our contention is that .this is typical for development propo­
sals in Sri Lanka which come up from grass.root levels and which 
are put.under strong political supervision. The reasons are 
obviQUs. People at village level are most concerned with tangi­
ble day to day problems which can be alleviated immediately,. 
Individuals and organizations at village level do net have the 



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

• Since January 1 9 7 8 , . soon after the present government came,, 
into power, the Ministry of Plan Implementation in its new set­
up (and particularly its Regional Development "ivision) was 
entrusted with the administration of the DCB. The DPA-system 
was abolished but the idea of executing -political control of 
decentralised decision making was retained. The creation of 
District Ministries, the election of District Development Coun-• 
cils and local Government Bodies throughout the island were the., 
new politico-^administrative. reforms envisaged..by-,.the .present ..• 
government. We v/ill first. examine these reforms and their-histo,-̂  
rieal background in order to complete the political and adminis­
trative context in which Integrated Rural Development Projects 
originated and at present operate. 

2 . 1 . 3 Administrative reforms . • 

The aim of the DPA system was to establish a formal district 
political leadership for the Pood Production War in order to 
eradicate bureaucratic red tape in the line departments involved 
and to ensure people's collaboration. The establishment of the 
DPA, in fact, only formalised existing trends in the politico-
administrative processes which had occurred since the granting 
of independence in 1948 (C. GAMAGE and M". M:m0GUE,'T978);, ' ' 

Role of the MPs and the line department . 

In this process the power and status of the. MP had steadily 
increased. He intervened more and more directly in administra­
tive and policy matters pertaining to line Departments. The 
extent of this influence became even greater in so far as the 
MP could exert pressure on district administrators through 



a p p o i n t m e n t s , p r o m o t i o n s arid transfers.' It should be n o t e d that': 

line departments also had greatly gained in importance as a r e ­

sult of the vast i n c r e a s e in development e f f o r t s u n d e r t a k e n 

since i n d e p e n d e n c e . It was felt however that the a u t o n o m o u s 

growth of line D e p a r t m e n t s m a d e it increasingly difficult to 

c o - o r d i n a t e their a c t i o n s . 

R o l e of Government Agent 

In. t h e colonial era the p o w e r to c o - o r d i n a t e l i n e D e p a r t ­

m e n t s at Provincial and l a t e r , District l e v e l w a s e f f e c t i v e l y 

v e s t e d in the Government A g e n t . H i s office (the K a c h c h e r i ) 

a c c o m o d a t e d most if not all offices of l i n e Departments.- G r a d u ­

a l l y , the l a t t e r organizationally and p h y s i c a l l y s e p e r a t e d from 

the K a c h c h e r i . Field l e v e l staff of l i n e D e p a r t m e n t s in the 

District s a w their links w i t h their H e a d q u a r t e r s strengthened,' 

b y - p a s s i n g the K a c h c h e r i a d m i n i s t r a t i o n . A p p a r e n t l y , the GA's 

a d m i n i s t r a t i o n b e i n g ft c o l o n i a l type m a i n t e n a n c e ' a d m i n i s t r a t i o n , 

w a s not capable of responding to the n e w development tasks a n d . 

of m a i n t a i n i n g its grip on the l i n e D e p a r t m e n t s in the D i s t r i c t . 

In 1966 a n attempt w a s m a d e to s t r e n f t h e n the GA's a u t h o r i t y 

over c e n t r a l staffs in the District giving him the status of 

Deputy D i r e c t o r in each relevant line D e p a r t m e n t . In 1973 h o w - ' 

e v e r , in c o n n e c t i o n w i t h the establishment of t h e D P A s , t h e GA's 

i n s t i t u t i o n a l p o s i t i o n as the chief c o - o r d i n a t i n g officer, in the 

District w a s a g a i n q u e s t i o n e d . A l t h o u g h he f o r m a l l y r e t a i n e d . 

the f u n c t i o n s a s s i g n e d to him his status e f f e c t i v e l y declined 

vis.a v i s the l o c a l M P s a n d the line D e p a r t m e n t s . 

R o l e of the District M i n i s t e r and the D i s t r i c t Development 

C o u n c i l s 

W i t h the a p p o i n t m e n t of District M i n i s t e r s in O c t o b e r 1 9 7 8 

the GA became Secretary- to the DM. A s such he. is subject to the 

c o n t r o l of the DM., The DM not b e i n g a Cabinet M i n i s t e r himself . 

is a c c o u n t a b l e to t h e P r e s i d e n t , the Cabinet and the P a r l i a m e n t . 

H e s e r v e s a s a l i n k b e t w e e n the D i s t r i c t a n d the C e n t r e . • H e is 

the e x e c u t i v e head of the District D e v e l o p m e n t C o u n c i l s elected 

in June 1 9 8 1 , T h e s e consist of t h e M e m b e r s of P a r l i a m e n t , of the 



D i s t r i c t e l e c t e d c a n d i d a t e s of p o l i t i c a l p a r t i e s and Government , 

. f f f i c i a l s b a s e d i n t h e D i s t r i c t , Hence i t seems l i k e l y t h a t t h e 

p r i n c i p l e s of d e c e n t r a l i s e d d e c i s i o n making and l o c a l f i n a n c i a l 

c o n t r o l " i n t r o d u c e d , by: t h e DPA s y s t e m w i l l come t o s t a y i n S r i 

Lanka. A l t h o u g h t h e DM i s a p p o i n t e d by t h e g o v e r n i n g p o l i t i c a l .. 

p a r t y ( o r p a r t i e s ) a broad b a s e d r e p r e s e n t a t i o n o f ^ p o l i t i c a l p a r ­

t i e s i s made p o s s i b l e t h r o u g h t h e DDC e l e c t i o n s . Th i s i s a n 

•improvement upon t h e DPA s y s t e m w h i c h was i n v a r i a b l y c o n t r o l l e d 

by t h e pe .rty i n p o w e r . -

' The t a s k s of t h e DDC and of t h e DM i n p a r t i c u l a r a r e t o 

s e c u r e e x p e d i t i o u s f u n c t i o n i n g of t h e a d m i n i s t r a t i o n a t t h e d i s ­

t r i c t l e v e l and t o e l i m i n a t e b o t t l e n e c k s i n t h e i m p l e m e n t a t i o n , 

of e x i s t i n g g o v e r n m e n t a l programmes. I t i s i m p o r t a n t t o n o t e 

t h a t DDCs a r e a l s o e x p e c t e d t o perform an o r i g i n a l , c r e a t i v e 

f u n c t i o n i n p l a n n i n g by f o r m u l a t i n g a d i s t r i c t deve lopment p l a n -

f o r t h e i m p l e m e n t a t i o n of w h i c h t h e y a r e e n t i t l e d t o r a i s e l o c a l ,, 

f u n d s t h r o u g h t a x a t i o n or f o r e i g n f u n d s t h r o u g h t h e c e n t r a l m i n i s ­

t r i e s c o n c e r n e d . The I n t e g r a t e d Rura l Deve lopment P r o j e c t s (IRDE) 

i n i t i a t e d i n 1975 and 1976 by t h e M i n i s t r y of P l a n n i n g and E c o n a -

mic A f f a i r s and c u r r e n t l y " s u p e r v i s e d by t h e M i n i s t r y of P l a n Im­

p l e m e n t a t i o n ' c o n s t i t u t e t h e f i r s t a t t e m p t made i n S r i Lanka a t 

d i s t r i c t b a s e d p l a n n i n g i n a l i m i t e d number of d i s t r i c t s . I n t h e 

new DM and DDC s y s t e m d i s t r i c t p l a n n i n g w i l l be g e n e r a l l y a p p l i e d 

t h r o u g h o u t t h e c o u n t r y and h o p e f u l l y g e t a f i r m e r p o l i t i c a l bas~e. 

I t i s n o t s u r e w h e t h e r IRDP w i l l c o n t i n u e t o o p e r a t e under t h e 

a u s p i c e s of t h e MPI or w h e t h e r i t w i l l g e t a b s o r b e d i n t h e d i s t r i c t 

a d m i n i s t r a t i o n . 

Whatever a r r a n g e m e n t s a r e made, IRDP c a n p r o v i d e u s e f u l 

l e s s o n s a s t o t h e p o s s i b l e s c o p e and o r i e n t a t i o n s of d i s t r i c t 

b a s e d p l a n n i n g . These , s h o u l d be t a k e n i n t o a c c o u n t i n t h e d e s i g n 

of DDC deve lopment p l a n n i n g . 

Seen i n an h i s t o r i c a l p e r s p e c t i v e , IRDP'can be v i e w e d a s a 

s t a g e i n t h e d e c e n t r a l i s a t i o n p r o c e s s g o i n g on s i n c e 1 9 7 0 . I t 

r e p r e s e n t s a t r a n s i t i o n from r a t h e r p i e c e m e a l l o c a l p l a n n i n g a t 

d i v i s i o n a l or e l e c t o r a t e l e v e l ' ( D i v i s i o n a l Development C o u n c i l 

programme and D e c e n t r a l i s e d Budget ) t o a f u l l y - f l e d g e d s y s t e m of 



d i s t r i c t p l a n n i n g under t h e D i s t r i c t Development C o u n c i l s . The 

l a t t e r w i l l become e v e n more c l e a r i n t h e f u t u r e when two r e f o r m s 

one . . p o l i t i c a l and t h e o t h e r a d m i n i s t r a t i v e , wh ich a r e e n v i s a g e d 

a t p r e s e n t , a r e r e a l i s - e d - ; - - t h e ' d i s t r i c t p r o p o r t i o n a l r e p r e s e n t a ­

t i o n and t h e t r a n s f o r m a t i o n of t h e e l e c t o r a t e b a s e d DCB i n t o a 

D i s t r i c t B u d g e t , 

There i s i n S r i Lanka a s t e a d y p r o g r e s s t o w a r d s more c o m p r e ­

h e n s i v e i n t e r m e d i a t e l e v e l p l a n n i n g . I n d e e d , . . t h e d i s t r i c t i s a 

more m e a n i n g f u l u n i t of p l a n n i n g t h a n t h e - s u b - d i s t r i c t u n i t s i n 

b r i d g i n g t h e gap b e t w e e n t h e n a t i o n a l and the l o c a l l e v e l . Y e t 

t h e p r e s e n t s t u d y w i l l show t h a t IRDP i s s t i l l a f f l i c t e d w i t h „ 

p i e c e m e a l - t h i n k i n g • i n h e r i t e d from p r e v i o u s d e c e n t r a l i s e d p l a n r 

n i n g e f f o r t s . 

2 . 2 •; GENERAL STRATEGY AND OBJECTIVES OF IRDP 

The f i r s t d i s t r i c t s where IRDPs were mooted i n 1975/1976 
were Kurunega la and Matara . S i n c e t h e p r e s e n t government cam'e-:':-

i n t o pov/er i n 1977 t h e programme has" r a p i d l y s p r e a d out t o o t h e r 

d i s t r i c t s . At p r e s e n t IrDPs a r e b e i n g implemented i n s i x d i s - . 

t r i c t s ( K u r u n e g a l a , M a t a r a , Hambantota , Nuwara E l i y a , P u t t a i a m , , . 

M a t a l e ) and a r e under p r e p a r a t i o n i n another- . ' four (Mannar, V a v u ­

n i y a , B a d u l l a , M o n e r a g a l a ) . 

I t i s d i f f i c u l t t o d i s c e r n from; the o u t s e t a c l e a r and o u t ­

s p o k e n c o n c e p t of o b j e c t i v e s and s t r a t e g y o f . I R D P . T h i s i s 

- p a r t l y due t o t h e n o v e l t y of d i s t r i c t b a s e d p l a n n i n g i n S r i ••• 

Lanka. The MPI has c o n s t a n t l y b e e n i n s e a r c h of a s u i t a b l e 

formula f o r t h e programme. In. t h a t c o n t e x t i t h a s done a l o t 

of t h i n k i n g on m e t h o d o l o g i c a l q u e s t i o n s i n r e s p e c t t o t h e d e s i g n 

of t h e programmes. D i f f e r e n t a ; b r o a c h e d have b e e n t r i e d out in- ' . , 

t h e d i s t r i c t s s e l e c t e d . T h i s v a r i a t i o n i s a l s o due t o t h e i n f l u ­

e n c e of d i f f e r e n t doner a g e n c i e s who a l l c h e r i s h t h e i r own d e v e ­

lopment p h i l o s o p h i e s . I n s p i t e of a g e n e r a l l a c k of u n i f o r m i t y 

i n programme d e s i g n - t w o s t r a t e g i c f e a t u r e s common t o a l l IRDPs 

have emerged i n p r a c t i c e , l a r g e l y d i c t a t e d by t h e c o n s t r a i n t s 

under which t h e MPI,has t o o p e r a t e . '•;"•••• 
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1. IRDP tries to.achieve balanced inter-regional development 
in a national context; 

2. IRDP conceives the role of district planning a a subsidiary 
to national sectoral programmes, .not. as complementary to them, 

2,2,1 -, Balanced inter-regional development: the response of 
IRDP to the lead projects, , 

. The strategic features of IRDP should be understood in the., 
light of the national development strategy deployed by the pres­
ent government of Sri Lanka, Since independence the country has., 
made, considerable efforts in the area of social services and wel­
fare programmes with.a significant income redistribution effect,,. 
This has created the room for a growth oriented policy. The pre­
sent government has therefore liberalised the economy and has at 
the same time deliberately embarked upon an unbalanced growth 
path putting a large portion of its resources into three lead 
projects. These are"the Free Trade Zone, the Housing and Urban 
Development Programme and the Accelerated Mahaweli Development 
Project together claiming. 45$ of the State Budget, The emphasis 
put on the lead projects is unbalanced in favour of urban and 
industrial development (indeed, one should realize that the imme­
diate, impact of the Mahaweli Project is first and.foremost on 
power generation, not on agricultural production), 

i-JCxUnbalancgrowth- as such need not "be-wrong. In international' 
economic literature a„ debate has been going on since the early 
forties on.the merits and disadvantages of balanced versus unbalan­
ced growth. It has been argued that a "big push", i.e..,a minimum 
quantum of investments, is needed to set the employment-consump­
tion-investment multiplier in motion, SINGER (1958) and HIRSCHMAN; 
(1958) stated that there is no reason why sectors should grow pra-
portionately and in fact they, don't. They maintained that under­
developed countries lack the abilities to sustain balanced growth 
on a, broad front and consequently advocated a strategy of judici­
ously unbalanced growth. We do not pretend to judge here whether 
the unbalancing brought about by the lead projects was judicious. 



Taking, them as given we will try to explain how the strategy of,, 
IRDP was conditioned by them and how IRDP reacted under the cir­
cumstances .. 

It is clear from the selection of districts eligible for 
IRDP that the latter programme is meant to counter balance the 
lead projects. ,.The MPI (1981;4) explains that IRDP is envisaged 
only for those - predominantly'rural -'districts where '.'high 
investment national projects are not being implemented". This 
presumably rules out the,highly urbanized Colombo and Gampaha 
district (Free Trade Zone) and the Mahaweli Development areas ,, 
in the Dry' iZone (Anuradhapura, Trincomalee, Polonnaruwa, Batti­
caloa and Ampara!). The strategic aim of earmarking the re­
maining districts for IRDP.(see map) is to achieve balanced 
inter-regional development. The regions benefitting from the 
lead projects are expected to reach comparatively high per capita 
incomes once these projects have matured. The other regions 
will indirectly benefit in so far as the population pressure 
there will be.relaxed through absorption of labour in the lead 
project areas. But this will happen only to a limited extent 
and it will take considerable time. It was thus felt by.the pre 
sent government that in the meantime something should be done in 
the areas not endowed with massive investments in order to con­
tain immediately the rising tide of unemployment and to prevent 
relative impoverishment in' the long run. The urgency of these 
tasks and the limited financial and managerial resources left 
by the lead prdjects pointed at the undertaking.of low cost, 
quick yielding and easily manageable programmes . In principle 
these are commendable aims. But they do have a bearing on both 
the scope of LRD and. the quality of planning which may weaken the 
achievement of its goals. 

Our investigations of Matara IRDP and of the much larger 
Kurunegala IRDP show that the limited resources of the programme 
do not allow the investments to surpass a minimum threshold 
necessary to exert significant impact on development in the- dis­
tricts concerned. It is likely then that IRDP. moneys> cpuld.be 
spent better in a more concentrated way, either in a smaller . 

http://cpuld.be
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number of key d i s t r i c t s or i n t a r g e t s e c t o r s or t a r g e t a r e a s w i t h 

i n d i s t r i c t s w h i c h a r e p a r t i c u l a r l y p o v e r t y s t r i c k e n . A h i g h e r 

c o n c e n t r a t i o n of IRDP i n v e s t m e n t s i s w a r r a n t e d ' b y t h e f a c t t h a t 

t h e c o u n t r y cannot a f f o r d t o p u r s u e b o t h an e x t r e m e l y u n b a l a n c e d 

l e a d p r o j e c t s t r a t e g y and a f u l l s c a l e d i s t r i c t deve lopment p r o ­

gramme* But e v e n a t t h e p r e s e n t t h i n s p r e a d i n g of i n v e s t m e n t s a. , 

s t r o n g e r impact c o u l d be r e a c h e d i f more e f f o r t was p u t i n t o p r o * 

p e r i d e n t i f i c a t i o n of deve lopment p o s s i b i l i t i e s and p r i o r i t y r a n ­

k i n g of t h e same. However , t h e u r g e n c y w i t h w h i c h IRDPs h a v e t o 

be p l a n n e d - a n d implemented i n t h e o p i n i o n of t h e MPI t e n d s t o 

r e d u c e t h e p l a n f o r m u l a t i o n e f f o r t . Our s t u d i e s of Kurunega la 

IRDP and Matara IRDP show t h a t h a s t e h a s i n s e v e r a l i m p o r t a n t 

c a s e s l e d t o wrong o p t i o n s and p r i o r i t i e s . 

2 . 2 . 2 P e r c e p t i o n of the r o l e o f d i s t r i c t p l a n n i n g under IRDP: 

gap s t o p p i n g v e r s u s c o m p r e h e n s i v e p l a n n i n g 

A s e c o n d o v e r r i d i n g s t r a t e g i c p r i n c i p l e o f IRDP i s t h a t it 
p u t s t h e main e m p h a s i s on s t r e n g t h e n i n g of o n g o i n g d e p a r t m e n t a l 

programmes i n t h e d i s t r i c t s c o n c e r n e d . T h i s c e r t a i n l y makes -

management of IRDPs e a s i e r for. t h e MPI, a s i t r e d u c e s p r o j e c t 

s p e c i f i c management a r r a n g e m e n t s t o a b a r e minimum. These i n ,, 

f a c t c o n s i s t o n l y of a s m a l l p r o j e c t o f f i c e b a s e d i n t h e d i s t r i ­

c t s . Th i s o f f i c e i s i n c h a r g e of ^ f i n a n c i a l d i s b u r s e m e n t s and ,. 

m o n i t o r i n g of p r o g r e s s and p r o v i d e s t h e l i a i s o n b e t w e e n t h e d i s ­

t r i c t , a d m i n i s t r a t i o n a n d . t h e MPI a t c e n t r a l l e v e l . Fur thermore , , 

a c o - o r d i n a t i n g c o m m i t t e e a t d i s t r i c t l e v e l and a s t e e r i n g cornm-,, 

i t t e e a t n a t i o n a l l e v e l have b e e n c r e a t e d t o f o s t e r i n t e r - d e p a r t ­

m e n t a l c o n s u l t a t i o n . Through t h e s e b o d i e s t h e MPI c a n t r y t o 

r e a c h c o n c e n s u s but i t h a s no c o - o r d i n a t i n g power t o o v e r r u l e 

d e p a r t m e n t a l p o l i c i e s . T h i s i s u n d e r s t a n d a b l e from t h e f u n c t - .. 

i o n s a t t r i b u t e d t o t h e MPI. B a s i c a l l y t h i s M i n i s t r y i s t o m o n i ­

t o r the; p e r f o r m a n c e of l i n e M i n i s t r i e s and t o e n c o u r a g e p r o p e r 

implementation o f programmes d e s i g n e d by them. The MPI i t s e l f 

d o e s n o t f o r m u l a t e and p r o p o s e p o l i c i e s t o l i n e M i n i s t r i e s but i t 

t a k e s t h e i r p o l i c i e s a s g i v e n . As a r e s u l t of t h i s , IRDP.mere ly 

a c t s a s a d i s p e n s e r o f i n p u t s g i v i n g a n e x t r a f i n a n c i a l i n j e c t i o n 

t o t h e d e p a r t m e n t a l programmes i n t h e d i s t r i c t s s e l e c t e d w h e r e v e r 

i t . i s t h o u g h t n e c e s s a r y t o r e i n f o r c e t h e m . The r o l e of d i s t r i c t 
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planning under. IRDP is thus seen as subsidiary to departmental 
sectoral programmes not as complementary to them. - In other words, 
IRDP does not aim at authentic comprehensive district planning but 
confines itself to the fine tuning of sectoral programmes. 

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

V 
- innovative lines of development which go beyond the normal 

range of activities of departmental agencies are not put 
forward or, if they are, they are discarded as unfit for 
incorporation within the short life span of IRDPj 
conventional lines of development (e.g. rubber rehabilita-,, 
tion in Matara district) are simply excluded when the orga­
nisation in charge is weakly represented in the district. 

In IRDP, district development plans are thus tailored to f 

suit the capacities of existing implementing agencies but do 
not start from an exploration of development possibilities for 
the realisation of which agencies are made fit. It is true that 
IRDP makes allowance for the strengthening of physical imple-,. 
mentation capacities in terms of vehicles, buildings and'addir* 
tional staff but this creates more of the same- without affect­
ing the conceptions, approaches and policies adhered to by the 
implementing agencies. After all the scope of district plan- ., 
ning is dictated by the degree of autonomy given to the distri­
cts in reality. Under a low degree of decentralisation 



district planning can do little else than passively confine it­
self to screening and monitoring of natibnal programmes offered 
to the district-. As dec antra lisat ion is said to be one of the 
most important political and administrative goals pursued by the,, 
present government of Sri Lanka, district planning should accord­
ingly be strengthened. We therefore take for granted that IRDP,, 
is a.transitory stage towards more comprehensive district plan* 
ning. But we emphasize that "gap stopping", with its short term 
view and undesirable restrictions and eliminations,of develop­
ment alternatives, is a form of planning which is definitely 
insufficient-to meet the challenges of poverty eradication*and 
poverty prevention in the densely populated areas of the country. 
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Chapter Three 

: SCOPE AND ORIENTATION OF MATARA'IRDP 

In the present chapter we shall examine the scope and con­
tents of MIRDP in order to assess whether this project responds 
to the agricultural development needs of the district,' As dis­
trict planning under IRDP only claims to fill the gaps left by 
on-going development programmes it would be unfair to put the 
burden of responsibility entirely'-on MIRDP. The project should,, 
be seen in addition to existing programmes. The praject is how­
ever not- a- separate entity. On the contrary, it re-inforces 
other programmes directly but in various ways. Sometimes it 
provides equipment and buildings, sometimes extra staff, and 
sometimes just more money for recurrent expenditures. So the 
MIRDP components are part and parcel of the normal activities 
of implementing agencies in the district. Generally, the latter 
see no distinction between their own programme and MIRDP except 
for the source of financing. 

3.1 CONTRIBUTION OP MIRDP TO TOTAL GOVERNMENTAL DEVELOPMENT 
EPPORTS IN MATARA DISTRICT 

Although /IRDP•is•said -to supplement current development 
programmes the MPI has made no effort to assess the scope of 
these programmes in IRDP districts. One would expect this to 
be the starting Tpoint-..of IRDP planning. In Matara district 
no data were gathered at inception of MIRDP on current deve­
lopment efforts. 

The following assesment is therefore ours.. 

The main funding sources for government'sponsored.projects 
at district level are: • 



the National Budget which provides the funds fo r Departments, 
Boards, Author i t i es and Corporations coming under a l i n e 
Minis t ry . I t comprises investments, s a l a r i e s of personnel 
and other recurrent c o s t s . 

the Decentral ised Budget which a l l o c a t e s an equal sum to each 
e l ec to ra te per year for maintenance and minor development 
p ro jec t s mainly in . the sphere of infras t ructure and s o c i a l 
overheads" (see 2 . 1 . 2 ) . The amount a l l oca t ed per e l ec to ra te was 

• . Rs . 2 mi l l i on in 1979 and Rs. 2,5 m i l l i o n the rea f t e r . 

IRDP, which in Matara d i s t r i c t i s sponsored By the Swedish 
Internat ional Development Author i ty . 

F i r s t we w i l l take a g lobal view on these programmes. In 
Matara d i s t r i c t t o t a l government expenditures, a l l s e c t o r s , amoun­
ted to Rs , 39.6 mi l l i on in 1979, coming from the fo l lowing sources: 

mi l l i on Rs. 

*) 

National Budget 17.0 ' 
Decentral ised Budget 14.0 
(7 e l ec to ra te s ) 

. Matara IRDP 8.6***) 
39.6 

I t should be noted that these expenditures a l so comprise a 
f a i r amount of s a l a r i e s which cons t i tu te d i rec t c rea t ion of income. 
The maintenance and investment part of the expenditures i s thus 
lower than t o t a l expenditures. Regional income of Matara d i s t r i c t 
was estimated by us at around Rs. 1,tOO mi l l ion in 1980 at current 
p r ices (ARTI-Wageningen, 1982: 29) . I t fo l lows that government 
investment cons t i tu tes l e s s than 3% of regional income which i s 
low by any standard. This s i t ua t ion i s quite t y p i c a l for the 
years ' 7 0 . 

*) Fernando, 1980 
**) Matara Kachcheri , A/D Planning, personal communication, 1982. 

***) MPI/RDD, Jan. '1981. 



Table 1 isolates, the a g r i c u l t u r a l e x p e n d i t u r e s from the total 

government expenditures in Matara district over t h e p e r i o d 1 9 7 9 -

1 9 8 1 . .A b r e a k d o w n into recurrent and capital expenditures is also 
1 ' -g i v e n . U n d e r a g r i c u l t u r a l expenditures we count the e x p e n d i t u r e s . 

i n c u r r e d by Dept. of A g r i c u l t u r e , D e p t . of A g r a r i a n S e r v i c e s , D e p t . 

of I r r i g a t i o n , D e p t . of M E C , Coconut C u l t i v a t i o n Board, D e p t . of 

A n i m a l P r o d u c t i o n a n d H e a l t h , Tea Small H o l d i n g s D e v e l o p m e n t A u t h o ­

r i t y , A g r i c u l t u r a l Development A u t h o r i t y and F o r e s t r y D e p t . Data 

f o r the State P l a n t a t i o n s C o r p o r a t i o n specific for M a t a r a District 

w e r e not a v a i l a b l e to u s . 

Table 1. E x p e n d i t u r e f o r the a g r i c u l t u r a l sector in M a t a r a 

district, 1979-1981 (x 1 m i l l i o n r u p e e s ) 

1979 1980 1981 

N a t i o n a l Budget 7,0 1 5 , 7 . 13,7 

D e c e n t r a l i s e d Budget 0,3 0,8 0,7 

M I R D P 5.8 - 12.6 13,8 

13,1. 29,1 2 8 , 2 

of w h i c h : 

R e c u r r e n t expenditure 4,5 6,8 7,3 

Capital e x p e n d i t u r e 8,6 22,3 20.9 

13,1 29,1 28,2 

S o u r c e s : ' wlatara K a c h c h e r i , p e r s o n a l c o m m u n i c a t i o n , 1982 

- M P I / R D D / M I R D P Project o f f i c e , Investment p r o g r a m m e s 

..79,80,81 

- D e p a r t m e n t s , B o a r d s , A u t h o r i t i e s , p e r s o n a l c o m m u n i c a t i o n s , 

1 9 8 2 . • 

1 M I R D P a n d D C B e x p e n d i t u r e s a r e almost entirely c a p i t a l exp 
d i t u r e s , current expenditures b e i n g covered m a i n l y by the 
N a t i o n a l B u d g e t . 



Table 1 shows that MIRDP contributes to some 45% of total ,. 
government expenditure in the agricultural sector of Matara dis­
trict. The DCB is quite insignificant as far as agriculture is 
concerned. Its main contributions are tb Highways, Education, 
Health and local Government, -Agricultural expenditures under 
the DCB were only incurred for minor and major irrigation-and 
occasionally for livestock and vegetable cultivation. 

The contribution bf MIRDP to agricultural development in 
terms of investments is thus very important as compared to the 
volume of investments under current programmes. The phasing 
out of IRDP in 1982 will therefore be a-serious drawback for 
the district. Still, the temporary increase in agricultural 
investments which MIRDP' has brought about is absolutely in- . 
adequate in proportion to what the agricultural sector needs. 
In the areas of agriculture, irrigation and soil conservation 
our planning study" for Matara district shows that an invest­
ment effort of some Rs. 900 million at constant 1980 prices ,, 
during twenty years is necessary to exert a substantial influr 
ence oxi the employment and income situation in the district 
(ARTI-Wageningen, 1982: 182), . These investments have to be 
heavier.in the initial stages of this time period than .towards 
the end, A .rough indication is that average, annual investment,., 
would be Rs, 63 million in the first ten years and Rs. 27 mill­
ion in the second.ten year period. On top of this, operational 
costs of about Rs. 17 million will be incurred each year. We,, 
have stressed that even such efforts will only partially atte­
nuate the socio-economic problems of the district. Indeed, the 
estimated impact of the agricultural plan at full development, 
i.e. after twenty years, would be an increase of agricultural 
value added (at constant prices) of 112% and an increase of. 
agricultural employment of 33% (ARTI-Wageningen, 1982: 149). 
Still this would leave the district with a future unemployment 
ratB of 22% as compared to.the present unemployment rate of 28% 
(ARTI-Wageningen 1982: 33) , Hence, even a.major development 
effort in agriculture would have to be complemented by develop­
ment in non-agricultural sectors. It is clear then that the pre 
sent expenditures for the agricultural sector in Matara district 
fall far short of the necessities, particularly if one considers 
the current capital expenditures alone. 



In conclusion, MIRDP cannot be said to fill.the gaps of the 
district's agricultural development needs. However marginal in 
a global perspective, the project may have an impact locally'and 
in specific cases. Even under severe budgetary constraints it is 
possible to do effective, development work if' the project is well 
designed and if priorities are rightly set. We will now look' 
more closely into the contents of MIRDP with special emphasis on 
the agricultural components. . 

3 .2 "' CONTENTS OP MIRDP: DESCRIPTION AND QUALITATIVE 
EVALUATION•OP PROBABLE IMPACT 

3 . 2 . 1 Phasing - . 

Matara IRDP was initially set up as a three year project 
covering the period 1979 -1981 . : In the course of implementation 
it was extended by one year so that the project is bound to 
terminate by the end of 1982 . • . 

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

MIRDP was first mopt-ed in September/October 1976 during .dis­
cussions, held with a SIDA mission which was to identify projects 
for Swedish assistance. Agreement on preparation of MIRDP was., 
reached in May 1977 and preliminary work on MIRDP plan formula­
tion started in November/December 1977. More intensive plan 
preparation efforts followed during 1978 with Swedish technical 
assistance which resulted in the Implementation programme 1979. 

3 . 2 . 2 Objectives of MIRDP 

In a document of the MPI entitled "Plan preparation method, 
Plan Objectives and Action Plan 1979" (November 1 9 7 8 ) , the ob­
jectives of MIRDPVere formulated as follows (numbering is ours): 

1.1 Increase the income of rural producers - be they far­
mers, fishermen, small scale industrialists or other 
small entrepreneurs - through increased production. 



1.2 Support, e s p e c i a l l y , the food production required for 
s e l f s u f f i c i e n c y . 

1.3 General ly, support, employment c rea t ing enterpr ises and 
encourage labour intensive methods g iv ing income to 
needy people . 

1.4 Ensure to the grea tes t extent poss ib le that the bene­
f i t s of production go to the producers. 

2 . Support the c rea t ion of a su i t ab le rura l environment, 
helping the small entrepreneurs with s e rv i ces r equ i ­
red fo r h is production. ; 

3. Improve the inf ras t ruc ture - roads, heal th f a c i l i t i e s , 
e t c , - both fo r production and for adding to the qua­
l i t y of l i f e in the rura l a reas , 

4.1 Support the establishment of l o c a l s o c i e t i e s which 
look a f t e r the we l l -be ing of ru ra l people i n a l l ways, 
and increase the degree of decis ion making a b i l i t y by 
the rura l population regarding t he i r own a f f a i r s . This 
i s e s p e c i a l l y important in a soc ie ty cons i s t ing of a .. 
l a rge amount of small producers. The government o f f i ­
ce r s , cannot be expected to a s s i s t everybody ind iv idu­
a l l y , 

4.2 Through a system of l o c a l committees increase the deg­
ree of l o c a l p a r t i c i p a t i o n in d i v i s i o n a l and d i s t r i c t 
planning. This i s a l so meant to be t t e r s a t i s f y the 
r e a l needs of the people, . < 

4.3 The ul t imate aim i s ' to improve the standard of l i v i n g 
of the people through a combination o f . e f f o r t s by the 
people and the government i n s t i t u t i o n s . 

The ob jec t ives 1 .1 , , 1 , 2 , 1 , 3 , and 1,4 can be sa id to focus 
on generation of production, income and employment. Objec t ive 
2 emphasizes the improvement of s e rv i ce s which support produc­
t i on and objec t ive 3 the improvement of s o c i a l overheads and 
in f ras t ruc tu re . Object ives 4 . 1 , 4 .2 , and 4.3 s t r e s s the impor­
tance of popular p a r t i c i p a t i o n in planning and implementation. 



Two critical remarks on the first set of objective are in 
place. 
- , The objective of supporting food production required for, 

selfsufficiency has no ground in the case of Matara D i s ­
t r i c t . There, paddy is the staple food grown in the lowlands. 
In the highlands of the district, characterised by a wellr; 
established agriculture dominated by perennial crops, rain­
fed paddy or other foodcrops are practically non-existent, 

.. The • district is a deficit.area for rice. About half of., 
t cthe^consurptive ;rieeds.".croriE!ported frdBioutsMeutherdie* 
:tc...tridtJHfitara'idistrict definitely has no potential--to 

reach selfsufficiency in rice and there is no reason why 
this district should contribute to selfsufficiency as an 
overall national goal. The large irrigation schemes in the 
dry zone are.much more suited to this (-ARTI-Wageningen, 
1982 : 36-48, 13D), 

- The objective of encouraging labour intensive methods is 
pointless in the agricultural sector of Matara district 
where mechanisation is indeed practically absent. It is -
hard to think of more labour intensive cultivation prac- ... 
tices for the crops prevailing ii. the district (tea, rubb­
er, cinnamon, coconut, homegarden crops and paddy). Most -.. 
of the -labour goes into soil conservation, planting, ferti­
lising, weeding, pruning and harvesting which is all done 
manually. Processing too is quite labour absorbing. Em-

: ployment generation will therefore mt arise from other 
methods of production, but from an increase of production 
per unit of land which can be achieved either through a 
more intensive.use of land (intercropping) or through more 
intensive c a r e . 

In conclusion, these, two objectives havs been carelessly ., 
formulated indicating a..lack of problem analysis in plan formu­
lation. 



The MPI ( S t a t u s r e p o r t , January 1981) s t a t e s t h a t t h e above 

m e n t i o n e d o b j e c t i v e s f o r m u l a t e d a t i n c e p t i o n of MIRDP r e m a i n v a l i d 

but " t h e y must be r e g a r d e d a s l o n g e r term a i m s e x t e n d i n g beyond 

t h e a n t i c i p a t e d s p a n of t h e p r o j e c t . The s c a l e o f i n v e s t m e n t and 

t h e p r o g r e s s t o d a t e s u g g e s t more modes t and more p r a g m a t i c imme­

d i a t e g o a l s " . 

'The l a t t e r i s . q u i t e t r u e . The a c h i e v e m e n t s o f MIRDP. t o d a t e 

a r e m a i n l y c o n f i n e d t o t h e c r e a t i o n of p r i m a r y ' p r o j e c t o u t p u t s 

( b u i l d i n g s , e q u i p m e n t , p h y s i c a l i n f r a s t r u c t u r e , s t a f f , c t o . ) . 

and employment. We will howerer' try to classify the project 
components o f MIRDP a c c o r d i n g t o t h e group of o b j e c t i v e s t h e y 

m a i n l y s e r v e . T h i s w i l l g i v e a more d e t a i l e d i n s i g h t i n t h e 

o r i e n t a t i o n s of MIRDP and h e n c e i n i t s p r o t a b l e p o t e n t i a l . i m p a c t . . 

The g r o u p s of o b j e c t i v e s a r e t h o s e r e f e r r e d t o a b o v e , i . e . o b j e c ­

t i v e s r e l a t e d t o 

1 . d i r e c t g e n e r a t i d n of p r o d u c t i o n , income and employment} 

2 . s e r v i c e s s u p p o r t i n g p r o d u c t i o n ; 

3 . s o c i a l o v e r h e a d s and i n f r a s t r u c t u r e ; and 

4. p o p u l a r p a r t i c i p a t i o n . 

3 . 2 . 3 • Orientations o f MIRDP components 

3 . 2 . 3 . 1 O b j e c t i v e 1 ; D i r e c t g e n e r a t i o n of p r o d u c t i o n , income 

and employment 

•;. Under t h i s o b j e c t i v e we count t h r e e p r o j e c t c o m p o n e n t s : Tea 

Smal l H o l d i n g s D e v e l o p m e n t , I r r i g a t i o n and D r a i n a g e and Women's 

a c t i v i t i e s . 

Tea Smal l H o l d i n g s Deve lopment i s one of t h e major MIRDP 

components a i m i n g a t r e h a b i l i t a t i o n of e i g h t e x i s t i n g t e a 

f a c t o r i e s and c o n s t r u c t i o n of a new t e a f a c t o r y i n o r d e r t o ir.r 
c r e a s e \he green leaf p r o c e s s i n g c a p a c i t y and t h e q u a l i t y of t h e 

made t e a p r o d u c e d i n these f a c t o r i e s . I n view of t h e s h o r t a g e 

o f p r o c e s s i n g c a p a c i t y i n M a t a r a - d i s t r i c t , this component h a s a n 

i m m e d i a t e impact on t h e q u a n t i t i e s o f made t e a p r o d u c e d i n t h e 



d i s t r i c t . The p r i c e s f e t c h e d w i l l a l s o i n c r e a s e and h e n c e t h e 

s m a l l h o l d e r s i n c o m e . An e v a l u a t i o n of t h i s component by t h e 

r e s e a r c h team i n 1981 h a s shown t h a t f a c t o r y m o d e r n i z a t i o n i n 

two c o l o n i z a t i o n schemes - (Dara-ngala. a n d - K a l u b o V i t i y a n a ) h a s had 

an immedia te e f f e c t on p r i c e s o f .made t e a f e t c h e d by t h e f a c t o ­

r i e s (ARTI-Wageningen, 1 9 8 2 a : 2 6 - 2 9 ) . But i t was a l s o s t r e s s e d 

t h a t f a c t o r y m o d e r n i z a t i o n w i l l i n t h e l o n g run y i e l d o n l y i f 

t h e l a r g e p r o p o r t i o n of c o a r s e l e a f i n s m a l l h o l d e r s g r e e n l e a f 

s u p p l y . w i l l be r e d u c e d . T h e r e f o r e , t e a husbandry has t o be i m ­

p r o v e d . T h i s i s an a r e a of deve lopment w h i c h i s n o t t o u c h e d by 

MIRDP but w h i c h i s l e f t t o t h e i n a d e q u a t e , e x t e n s i o n - s e r v i c e of' 

t h e Tea Smal l H o l d i n g s D e v e l o p m e n t . A u t h o r i t y b e i n g m a i n l y c o n c e r 

ned w i t h t h e a d m i n i s t r a t i o n of s u b s i d y s c h e m e s . Tea f a c t o r y 

m o d e r n i z a t i o n h a s a p o t e n t i a l f o r d i r e c t improvement of s m a l l 

h o l d e r s income i f t h e f a c i l i t i e s c r e a t e d a r e p r o p e r l y made u s e 

- o f . " 

I r r i g a t i o n and D r a i n a g e i s a n o t h e r major component of MIRDP. 

I t comprises - : p r i n c i p a l l y : 

- t h e improvement and m a i n t e n a n c e of minor i r r i g a t i o n works 

under t h e Department of A g r a r i a n S e r v i c e s ; 

- . t h e c o n s t r u c t i o n . o f minor i r r i g a t i o n schemes under t h e I r r i ­

g a t i o n Department and 

improvement and r e p a i r s on t h r e e major i r r i g a t i o n and d r a i ­

nage s c h e m e s . 

T h i s p r o j e c t c a n have a n immediate impact on paddy p r o d u c - . . 

t i b h ' a n d "Income. A n e c e s s a r y c o n d i t i o n i s however t h a t t e c h n i ­

c a l improvements be s u p p o r t e d by improved w a t e r management and 

c u l t i v a t i o n p r a c t i c e s . Th i s i s t h e r e s p o n s i b i l i t y of t h e D e p a r t ­

ment of A g r a r i a n S e r v i c e s ( i n p u t s u p p l y and o r g a n i z a t i o n of 

f a r m e r s ) and t h e Department of A g r i c u l t u r e ( a g r i c u l t u r a l e x t e n ­

s i o n ) . , 

The : I r r i g a t i o n and D r a i n a g e component i s c o n c e i v e d a s a 

p u r e l y e n g i n e e r i n g p r o j e c t . There i s no c o n s c i o u s e f f o r t t o 



c o - o r d i n a t e the a c t i v i t i e s of the three D e p a r t m e n t s concerned in 

the schemes r e h a b i l i t a t e d or constructed. The basic r e a s o n s w h y 

the scheme have deteriorated have not been s t u d i e s in the p r e f e c t 

p r e p a r a t i o n p h a s e . The status report ( M P I / R D D , January 1981) 

offera.the f o l l o w i n g e x p l a n a t i o n s : "Unsuccessful attempts in the, 

p a s t to c r e a t e v i a b l e v i l l a g e - b a s e d i n s t i t u t i o n s for w a t e r mana-,. 

gement h a v e r e s u l t e d in the l o s s of community r e s p o n s i b i l i t y and. 

c o n s e q u e n t l y in the neglect a n d disrepair of i r r i g a t i o n s c h e m e s " . 

The hope, p l a c e d by the project in R u r a l D e v e l o p m e n t Societies 

seems to be u n w a r r a n t e d in v i e w of the r e c o r d of performance, of 

R D S s . F a i l u r e of w a t e r m a n a g e m e n t m a y a g a i n lead to n e g l e c t of, 

the s c h e m e s . .In the short r u n there m a y u n d o u b t e d l y be a b e n e ­

f i c i a l effect. S u p p l e m e n t a r y i r r i g a t i o n w a t e r p e r m i t s a n early 

start to the yala season,and h e n c e early h a r v e s t i n g before f l o o d s 

i n M a y and June can damage the paddy c r o p . In all i r r i g a t i o n 

s c h e m e s , m a j o r . a n d m i n o r , the i m p r o v e m e n t s w i l l r e d u c e the r i s k 

of crop l o s s e s . The i r r i g a t i o n w o r k s being u n d e r t a k e n by l a b o u r 

i n t e n s i v e m e t h o d s will- also c r e a t e employment in the c o n s t r u c t i o n 

p h a s e . The m a j o r i r r i g a t i o n w o r k s a r e expected to r e q u i r e 3 0 , 3 0 0 

m a n d a y s of l a b o u r , the m i n o r i r r i g a t i o n w o r k s a n o t h e r 165,000 

m a n - d a y s , a total of about 8 0 0 m a n y e a r s . 

It should be n o t e d h o w e v e r that even w e l l - f u n c t i o n i n g i r r i g a ­

t i o n and drainage s t r u c t u r e s , good w a t e r m a n a g e m e n t and enhanced 

c u l t i v a t i o n p r a c t i c e s will i n c r e a s e paddy- y i e l d s from the present 

l e v e l of 35 b u s h e l s p e r acre to a m e r e 60 b u s h e l s p,er acre due 

to the a d v e r s e soil a n d climatic c o n d i t i o n s ( A R T I - W a g e n i n g e n , If.'.?* 

1 9 8 2 ; 3 9 ) . In c o n c l u s i o n , a l t h o u g h there is an immediate impact 

of the I r r i g a t i o n a n d D r a i n a g e component on p r o d u c t i o n , tmpl&ypieat''" 

a n d i n c o m e , w e r e t a i n cur doubts both to the m a g n i t u d e and t h e 

d u r a t i o n of the impact. 

W o m e n ' s A c t i v i t i e s c o n s t i t u t e a v e r y small component a i m i n g 

at the p r o m o t i o n of income g e n e r a t i n g a c t i v i t i e s f o r w o m e n . These 

c o v e r a w i d e r a n g e of small scale home based e n t e r p r i s e s . A c t i ­

v i t i e s p r o p o s e d a r e f o r example coir i n d u s t r y , h a n d i c r a f t s , p o u l t r y 

k e e p i n g , bee k e e p i n g , d a i r y - l i v e s t o c k , orchid g r o w i n g . 
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MIRDP o f f e r s a c o m p l e t e p a c k a g e of t r a i n i n g , e x t e n s i o n , f r e e m a t e ­

r i a l s and c r e d i t s . S u c c e s s s o f a r v a r i e s but i n i n d i v i d u a l c a s e s 

we have b e e n a b l e t o o b s e r v e a s u b s t a n t i a l a d d i t i o n t o h o u s e h o l d 

i n c o m e . The number of women b e n e f i t t e d i s about h u n d r e d . 

3 . 2 . 3 . 2 O b j e c t i v e 2 ; S u p p o r t i n g p r o d u c t i o n 

Under t h i s o b j e c t i v e we count t h e f o l l o w i n g c o m p o n e n t s : 

A g r i c u l t u r a l Jjbctension and T r a i n i n g 

L i v e s t o c k deve lopment 

Coconut development 

Minor Export Crop deve lopment 

- • Development of M u l t i - p u r p o s e C o - o p e r a t i v e S o c i e t i e s 

. A g r i c u l t u r a l E x t e n s i o n and T r a i n i n g i s a major MIRDP compo­

n e n t . I t c o n s i s t s of two main e l e m e n t s , i . e , t h e r e i n f o r c e m e n t 

of t h e World Bank s p o n s o r e d T r a i n i n g and V i s i t (T&V). . system of 

a g r i c u l t u r a l e x t e n s i o n and & c o n s t r u c t i o n of a m u l t i - p u r p o s e 

D i s t r i c t A g r i c u l t u r a l T r a i n i n g C e n t r e . Under t h e f i r s t e l e m e n t 

a d d i t i o n a l e x t e n s i o n s t a f f , o f f i c e r s , s t a f f q u a r t e r s i n r e m o t e 

a r e a s and e x t e n s i o n m a t e r i a l s have b e e n p r o v i d e d . I n c o n n e c t i o n 

w i t h t h e T & V s y s t e m o t h e r smal l p r o j e c t e l e m e n t s have b e e n i n ­

c l u d e d , i . e . t h e e s t a b l i s h m e n t of a n a d a p t i v e r e s e a r c h u n i t on 

t h e p r e m i s e s of t h e A g r i c u l t u r a l T r a i n i n g C e n t r e and the s e t-rUp 
of f i e l d t r i a l s and d e m o n s t r a t i o n s on c o n t a c t f a r m e r s f i e l d s . 

The D i s t r i c t A g r i c u l t u r a l T r a i n i n g Centre is" a p r o j e c t e l e m e n t 

f o r t h e c o n s t r u c t i o n of v a r i o u s b u i l d i n g s ( l a b o r a t o r i e s , c l a s s 

r o o m s , a h o s t e l , a w o r k s h o p , q u a r t e r s and o f f i c e s , n u r s e r i e s and 

c a t t l e s h e d s ) on a 48 a c r e s i t e , i n c l u d i n g l a n d deve lopment f o r 

d e m o n s t r a t i o n and e x p e r i m e n t a l p l o t s . The C e n t r e i s t o p r o v i d e 

t r a i n i n g f a c i l i t i e s f o r e x t e n s i o n s t a f f , f a r m e r s and community 

l e a d e r s . Due t o i t s l a r g e s e t - u p t h e Centre c a n have an i m p o r t a n t 

i n f l u e n c e on d i s s e m i n a t i o n of knowledge and s k i l l , and c a n con-,- . 

t r i b u t e 1 t o n a r r o w i n g t h e . g a p b e t w e e n agronomic r e s e a r c h and p r a c ­

t i c a l , / e x t e n s i o n . * The r e a l i s a t i a of t h i s b e n e f i t w i l l depend on 

a n i m a g i n a t i v e u s e of the f a c i l i t i e s c r e a t e d . The f r o n t l i n e of 

a g r i c u l t u r a l e x t e n s i o n , wh ich i s s u p p o s e d t o r e a c h t h e l a r g e mass 

of f a r m e r s , i s formed by t h e d e n s e ne twork of f i e l d e x t e n s i o n 



workers operating under the T & V system. We are less optimistic 
about the effectiveness of the T & V system. Upgrading of exten­
sion staff- in the Training Centre may be rendered ineffective when 
these skills have to work through the structure of T & V. 

- T & V is a concept developed by Daniel Benor (1977) in Indi&i 
It was introduced in Sri Lanka as a. national policy in 1979 under 
the Agricultural Extension and Adaptive Research Project (World 
Bank. 1979). It was believed that the majority of extension system 
in the Third orld have not been systematically organised, are 
difficult to control and hence almost impossible to evaluate. -
Contracts between extension workers and farmers have been biassed 
(against the smaller, poorer farmer}, irregular and unmethodical. 
Favouritism has frequently occurred. The principles of T & V 
are by now well known. Its objective is to bring extension perso­
nnel into an organisational framework which permits strict super-,, 
vision and control,•imposes regular visits to certain contact far­
mers in the target population, makes in-service training of field 
officers an automatically recurrent aspect of their professional 
activities and institutionalises the dialogue between agricultural 
research and field extension staff. An important feature of T & V 
in Sri Lanka is also that it is supposed to be a unified extension 
system for all crops (except tea and rubber), and animal husbandry 
for the entire country. 

The farm families covered by each Agricultural' Extension 
Worker (KVS in Sinhala) would be divided into about eight "clus­
ters", containing on an average 95 families in each cluster. 
Some seven or eight farmers in each cluster would be selected by 
the KVS as "contact.farmers", each representing a group of about 
12 follower farmers. • ''• 

The KVS is given a fortnightly schedule. Pour days in each 
of the two weeks are to be spent with the contact farmers in 
demonstration, teaching and counselling. This means that the KVS 
visits one "cluster" on each day-reserved for extension work, i 
On such a day he has to see seven or eight contact farmers which 
leads to a very tight schedule of meetings of no more than half 



an hour each. A strong emphasis is laid on the regularity of 
these visits, for which the day and time are precisely fixed in 
advance. Contact farmers are supposed to convence their follower 
farmers for these meetings. The KVS attend-in-service training 
classes given by Agricultural Instructors (AI) every fortnight 
who in their turn are technically supported by a small number of 
Subject Matter Officers (SMO) at the district head off ice1.' In 
these training classes the message to be brought to the contact 
farmers in the coming two weeks is impressed upon the KVS. 
Various evaluations of the T & V system in different parts of • 

1 
Sri Lanka seem to support the findings of our own study in Matara 
in February/March 1981. The system may be reasonably effective ,-, 
in the climatic and socio-economic conditions prevailing in pre­
dominantly paddy-producing areas of the Dry Zone. Where culti­
vation calendars are fairly uniform over large paddy tracts the 
discipline of T & V can be maintained and makes sense. This is 
much less the case in Wet Zone small holders agriculture where,, 
farmers are engaged in a larger range of agricultural and non-
agricultural activities. And also, cultivation calendars here 
depend more on location specific rainfall th an on issues of 
irrigation water. 

Some conclusions from our own observations in Matara were 
as follows; 

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

1) - A.M.T, Gunawardena and A Chandrasiri (1981), experiences in 
the T.& V system Kurunegala IRDP 

- Blaeckenburg et al (March 1980),'experiences in Kurunegala, 
Anuradhapura and Mahaweli H area. 



KVS's could not maintain the discipline of the schedule of 
visits (lack of transport, lack of tine, adverse weather 
conditions, ad_Jipc_ imposition of other tasks by supervisbrs 

.. and politicians), Some of them tended to frequent favour­
ite, contact farmers or.to convey their messages to persons 
.•.Incidentally passing by. 

Farmers did not turn up at scheduled meetings. This was 
partly due to lack of publicity and inadequate organisation,. 
Contact farmers sometimes did not know who were their follo-
. wer farmers and vice versa. Farmers also had no faith in 
their contact farmers when the latter was selected by the 
KVS. Election of contact farmers, introduced later, has some-
what improved the situation. But there was also a lack of 
interest on the part of farmers. The message brought to 
them, following a theoretical, technically optimal, cultiva­
tion calendar, was often untimely. The KVS in a rather docile 
manner transferred what they had been taught in the training 
class without adapting the message to specific circumstances. 
The messgge moreover is a purely technical one. Managerial 
problems are more relevant for small holders than .technical-
problems, especially in the case of paddy cultivation. Indeed 
there was not so much a demand for advice on paddy cultivation 
but a need for extension on other crops, KVS's. were not able 
to cater to these needs as T & V has by far not achieved its 
purpose of a unified extension system. 

The influence of the T & V system stops at the. level of the ., 
contact farmers. The transfer of knowledge to the.common far­
mer is left to the contact farmer. It is not obvious at all,, 
that the latter are inclined or motivated to guide and encou­
rage their follower farmers. There is also no evidence to., 
show that farmers would repeat what_they see their more ad­
vanced neighbour do. 

In conclusion, we retain strong doubts about the effective­
ness of the T & V system in Matara district-even when standards, of 
staffing and equipment would have been brought to the recommended 
level. It seems to us that MIRDP ought to have examined the 



validity of the assumptions underlying T & V under the specific 
conditions of the district before supporting the system. 

Our treatment of the other MIRDP components offering support­
ing services can be much briefer because they are both much small 
er and less complex than the Agricultural Extension and Training . 
component? 

The main thrust of the Livestock Development component is the 
construction of a hatchery for the production of day-old chicks, 
The hatchery is one in a series of provincial hatcheries to be 
set up throughout the country. . The Matara hatchery has sufficient 
capacity to .supply farmers in Hambantota and Galle districts a.s 
well. This project will help to eliminate the shortage of day-
old chicks which was seriously felt by the poultry industry and 
the small scale poultry farmers. This bottleneck being solved 
the success of poultry keeping will depend on quality and price of 
chicken feed and the availability of veterinary services. In the 
area of: dairy farming the livestock .development component has been 
totally un-ambitious in its targets and extremely modest in its 
achievements. 

Under the Coconut Development component MIRDP has provided,, 
for two nurseries, increase of field staff of the Coconut Culti*-., 
vation Board and fertilizer storage. Coconut development activi­
ties were very modest in Matara district. MIRDP has increased the 
implementation capacity of the CCB which has given immediate re­
sults. The area rehabilitated or replanted under the various 
subsidy schemes has rapidly increased. In two years about one 
fifth of the total area to be rehabilitated or (re) planted has 
been covered (767 acres in 1980 and 1421 acres in 1981). In the 
case of coconut the simple.technical measures carried out under 
the subsidy schemes will undoubtedly bear fruit. 

The nurseries and the additional field staff provided by 
MIRDP were vital for the enlargement of the subsidy operations of 
the CCB in the district. So, although this project component,„is 
not directly increasing coconut production it has had an imme- ;_r. 
diately felt impact, ' -



The. support of MIRDP to Minor-Export Crops development was . 
also indirect but vital. Whereas the direct contact with the farn 
mers through the subsidy schemes was maintained by the MEC depart­
ment, MIRDP has provided essential facilities for the operations 
of DMEC. These comprise an office and staff (which were virtually 
absent in the district before 1980)., a central nursery, support to 
private nurseries, demonstration plots and some funds for training 
and propaganda and maintenance of new plantings. As a result re­
planting and new planting of MEC has increased but not in an im­
pressive way (99 acres of cinnamon and 2 acres of various MEC in 
1980 and 138 acres of cinnamon and 11 acres of various MEC in 1981.), 
Minor export crops are very sensitive to good maintenance especia­
lly in the initial growing stage. Financial results depend very 
much on good processing and on an alert marketing organization. 
Given the lack of follow-up support-in these fields the farmer 
runs considerable risks and this may explain why the MEC programme 
has not expanded as expected. It. is uncertain also whether the 
results achieved under MIRDP will be lasting. The DMEC doubts ,, 
whether it will be able to maintain the nurseries after termina­
tion of MIRDP for lack of funds. The nurseries are vital for the 
subsidy schemes in Matara.' The DMEC gives too little- responsibi­
lity for execution to its district office, which hampers good 
management. 

The Multi-Purpose Co-operative Societies component consists 
of the construction of two MPCS branches, A contribution to the 
construction of a Co-operative District Training Centre.was ini- .. 
tially foreseen but later deleted for lack of progress. This com? 
ponent is so small in relation to the magnitude and the importance 
of-the MPCS system and the real problems which beset its function­
ing, that it. is almost pointless to include it in MIRDP. The 
MPCS offering a retail service to consumers, executing the food 
stamp scheme on which large masses of the population depend for .. 
survival, and acting as suppliers of agricultural inputs and pri­
mary buyers of paddy down to the village level, deserve a more 
massive and comprehensive support. Their basic problem is that' 
they are under strict state control as far as retail pricing and. 



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

3.2 ,3 .3 Objective 3; Social overheads, and infrastructure • • 

The components which we categorize, under this objective are 

T. Education 
n Health 
n Forestry 
-. Roads ^ 
- Fisheries 

Rural Development Societies 

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



Most of the components are not directly, productive. Only 
the vocational training element in the Education component may 
create some employment. The Rural Development component is 
mainly concerned with small infrastructure' (culverts and drink­
ing ?/ells)i The Fisheries component deals with welfare amenities 
of the fishing communities (latrines, wells and ..communal rooms). 
The Education component (apart from vocational training) provides 
nothing else than buildings and equipment for genergl education, 
mainly primary schools. 

3.2.3.4 Objective 4: Popular participation 

As far as popular participation in MIRDP is concerned the . 
MPI is quite conclusive in its judgement. The Status report 
(January 1981) rightly says: 

"The Matara1 Project has generally failed to make any signi­
ficant headway in the participatory process. Support has 
been given to the Rural Development Society Movement and 
to Women's Bureau activities but its scope has been rather 
narrowly circumscribed. 

The major problem is in finding the appropriate vehicle 
for participation acceptable both to.-, the people and to es­
tablished government institutions. Past experience has not 
been helpful, and there is often suspicion amongst the peo­
ple on grounds either or excessive bureaucratisation and. 
politicisation or that their efforts v/ill be neglected by 
a lack of funds or other support. At the same time some' 
government departments are reluctant to delegate their res­
ponsibility and authority. 'In the event, more positive 
action on popular participation has been held in abeyance 
pending final decisions on the proposed Development Councils 
and their local-level counterparts". 

In the context of the present internal evaluation of MIRDP 
(i.e. evaluation within the framework of its own declared ob­
jectives) these observations on popular participation suffice. 
In chapter 4 we will more amply deal with the possibilities 



and impossibilities of popular participation in the design of 
rural development programmes, partly based on our own evaluation 
of participatory processes in-Matara district. 

3 . 2 v 3 . 5 Planning, co-ordination and monitoring 

Without being a declared objective-in itself, MIRDP contained 
a few small components geared towards improvement of planning, co­
ordination and monitoring, which we mention for the sake of com­
pleteness. 

The Vehicle Pool component (only in 1979) aimed at a more .. 
efficient use of government vehicles in order.to increase avail-
ability of transport for the various agencies. The Surveys com­
ponent (only in 1980 programme) intended to carry out a coconut 
survey. 

The Agricultural Development Authority component (only in 
1979 and 1980 programme) financed salaries for the ADA personnel 
in the Southern Province. The ADA is an organization created 
within the Ministry of Agricultural Development and Research which 
is to encourage or to enforce implementation of current agricul-.. 
tural programmes. The authority claims to supervise all agricul­
tural officials.in any of their activities and to report to the 
Minister of Agriculture. The authority does not implement pro­
grammes itself. 

The Implementation,^ Co-ordination and Monitoring component 
(existing throughout the MIRDP period) was to strengthen MIRDP 
management itself. A Project Office .was established first under 
the GA, later headed by a full-time Project Director. A monitoring 
system was set up in a "control room". MIRDP management consider­
ably improved after appointment of a full time Project Director 
and hitherto sluggish, implementation accelerated. 

Planning, co-ordination and monitoring may perform a vital 
function but its impacts are of course indirect and difficult to 
trace. Of all components mentioned under this heading we consider 
the MIRDP office as useful, the others as insignificant for the 
Matara Project. 



3.2.4 Summary judgement on impact of MIRDP 

Keeping in mind that MIRDP' combined with other current deve­
lopment budgets is grossly insufficient to meet Matara's develop­
ment needs (3.1.) we have set out to assess the probable impact ,. 
of the programme as it is. We have followed a qualitative appro- -
ach in evaluating the project components. We have not ventured 
to make quantitative predictions of production, employment and 
income'which may be generated by the project, A considerable part 
of MIRDP is directed towards improvement of the "quality of life" 
through social overheads and infrastructure which can hardly be, 
grasped in quantitative terms. Moreover, it is pointless pain­
stakingly to calculate quantitative effects, where these are not 
really "significant. 

In table 2 we attempt to summarize the orientation and pro- .. 
bable impact of MIRDP components in a qualitative way. The empha­
sis put on certain declared objectives is measured in terms of 
expenditures on the various project components which serve such 
objectives. Expenditures were known for the years 1979, 1980, 
1981 but some adjustments and extrapolations had to be made. The. 
budget allocations for 1982 show roughly the same pattern of out­
lays. The impact is described in terms of directness and strength. 
The background of these summary judgements were given for each 
project component in the preceding section (3.2.3.). Directness 
relates to speed and visibility of impact. Indirectness is to be 
seen in components having a slow impact or an impact-conditioned.. 
by external factors. It also may refer to components characterin 
zed by intangible benefits. The strength of the impact is consi­
dered to be high if all elements of the project component are 
likely.to -be successful, but low if there are weak elements which 
will not yield. The impact is also marked low if the conception 
of the project component is doubtful or its execution problematic. 

Table 2 shows'that expenditures for the agricultural sector 
in particular, as defined in Table 1, amount to Rs. 32,2 million 
in three years (1979-1981), or 66% of all expenditures under MIRDP 



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

Objective 1: 

Objective 2: 

Objective 3: 

Objective 4: 

Product ion» i ncome, employment 

Tea Small Holdings Development 
Irrigation and Drainage 
Women's Activities 

Services supporting production 

Agricultural extension and training 
Livestock development 
Coconut development 
Minor export crops development 
Multi-purposes Co-op Societies 

Social overheads, infrastructure 

Education 
Health 
Forestry 
Roads 
Fisheries 
Rural Development Societies 

Popular participation 

Planning^ Co-ordination 

TOTAL 

snditure '79,'80,'81 Allocation 1982 Impact 

15,863 33 2,849 28 direct, high 
2,412. 5 755 3 . direct, low 

164 - 225 2 direct, low 

18,439 38 3,829 33 

6,955 14 1,240 11 indirect, low 
1,692 3 407 3 direct, high 
1,088 3 526 5 direct high 

764 2 326 2 direct, low 
110 . - 0 • .... o - nihil 

.10,609 22 2,499 21 

2,620 5 1,350 12 indirect 
2,335 5 675 6 indirect 
2,281 5 453 4 indirect 
8,236 17 2,082 17 indirect 
1,016 2 ' 37 - indirect 
1,131 2 219' 2 

17,619 ^36 4,816 4 1 ' 

nihil nihil nihil 

1,988 4 586 5 . indirect 

48.655 100 11,730 100 



in that period. Half of the agricultural expenditures goes into 
the Tea Small Holdings Development component which is the real 
spearhead of the Matara project,.' The second most effective compo­
nent , but much smaller in size^ is Coconut Development, Perhaps 
apart from the hatchery under the livestock component and the ,-, 
vocational training under the Education component, it is doubt- .. 
ful whether the other components will show significant and last­
ing effects. We feel that the little money available for MIRDP 
has been scattered over a large number of minircomponents which 
risk to fizzle out soon after termination of the project due to 
lack of leverage or lack of funds for maintenance and operation. 

This supports our view expressed in 2,2.1 that concentration 
on a. few key sectors would have been a better economic option under' 
the severe budgetary constraints which prevailed. This is a prob­
lem of project design,'which has also managerial and political 
aspects, with, which we will deal in chapter 4. We will conclude 
this chapter with a brief inventory of agricultural options which-
were neglected in MIRDP and which would have improved its orien­
tations and increased,.its scope. In our agricultural plan for 
Matara district (ARTI-Wageningen, 1982), these potentials have 
been proved to be technically and economically viable. 

3 , 3 NEGLECTED AREAS OP AGRICULTURAL DEVELOPMENT 

3 . 3 . 1 Major options for agricultural development 

In order to see to what extent MIRDP lacked depth of analysis 
in agricultural project formulation some basic data on the struc­
ture of agriculture in Matara district are elucidating. 

Table, 3 describes the present landuse in Matara district 



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

Total area • ' 128.800 

Forests 22.700 
Scrub lands 11,900 
Towns, villages 1.000 
Other non-cultivated lands 1.500 

Total non-cultivated area 37.100 

Tea 18.600 
Rubber 10.000 
Cinnamon 6.900 
Coconut (pure stands) 17.600 
Rainfed paddy 11.400 
Irrigated paddy 7.100 
Homegarden crops 20.100 

Total Cultivated area' 91,700 

Source: Dimantha, April 1981: 64-65 

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

The main characteristic of Matara's agriculture is the over­
riding importance of perennial crops. Tea-, rubber,. cinnamon., 
pure coconut stands and homegarden .crops (mainly consisting of 
coconut, bananas, pineapple, jak, mango, arecanut, kitul, pepper, 
coffee, cloves) account for 80% of the cultivated area, 82% of 
value added and 76% of employment. The pre-dominance of perennial 
crops has important implications for agricultural development. 
The patterns of landuse are rigid.Paddy is exclusively grown in 
the lowlands which have no alternative landuse. Soil conditions 



in the highlands agronomically permit considerable room for sub­
stitution of perennial crops but the replacement of a productive 
tree stand by another crop invariably proves to be uneconomical 
because of the loss of expected future benefits.. Farmers are., 
rightly very reluctant to do this. Only the up-rooting of un­
productive senescent, trees or. bushes is warranted, ^he changes 
in the patterns of landuse therefore will be very slow as is 
shown in Table 4. Only.rubber might see an important relative., 
increase of its area. This is due to the possibility of clear­
ing of a considerable extent of scrub lands (see Table 3) sui­
table for rubber cultivation. The extent of all the other 
crops basically remain the same. 

Table 4: Relative importance of major groups of crops in Matara'" 
district according to area, value added and employment. 

Present situation Potential situation 
area VA employment area VA employment 

Tea 20 39 50 18 30 45 

Rubber 11 . 15 12 18'"' 16 17 
Cinnamon 8 8 , 6 . 7 9 10 
Coconut (pure stand) 19 13 4 ' 18 17 6 

Paddy 20 17 22 19 .11 13 
Homegarden crops 22, 7 4 18 11 5 
Livestock - 1 2 - 4 3 
New crops 0 0 0 2 2 1 

100 100 100 100 100 100 

Source: ARTI-Wageningen, 1982 : 147,149 

Table 4 is also instrumental'in comparing productivity of: land 
and productivity of labour between crops -both in the present ... 
and...in. the. potential, .situation'!;., Tea for example has a compara-

1 Productivity of land is measured as value added per unit of land 
and productivity of labour is measured as value added per unit 
of labour 



tively high productivity of land but a low productivity of labour 
whereas coconut has a low productivity of land and a high pro­
ductivity of labour. Within the small margins of economically 
viable crop substitutions the trade off between productivity of... 
land and productivity of labour allows for alternative develop­
ment strategies oriented either towards income growth or towards 
income distribution., £ho option token in'the Matara agricultural 
development plan-(ARTI-Wageningen, 1982 : 150,151) is for the 
low labour productivity crops ..which ensure the highest employment 
and the best income distribution, though at a loss of income 
growth. 

MIRDP did nut arrive at a comprehensive regional analysis of 
the agricultural sector of the kind presented above. The scope 
of the programme is too small to have a bearing at the overall 
district level. A structural analysis of sectors would have 
helped however in setting priorities even for a small scale deve­
lopment programme. In the following section we will look into .. 
cropwise development opportunities and relate them to MIRDP com­
ponents. 

3,3,2 Agricultural'development opportunities and issues 

Tea 

Tea is the most important crop in Matara district as far as 
value added and employment are concerned. In that respect the 
major emphasis MIRDP has put on this agricultural subsector ia 
well justified, MIRDP has been unimaginative however restric­
ting itself to the immediate problem of reducing the shortage of., 
tea processing capacity. Possibilities of increasing tea produc­
tion have not been explored. This is an area of planning which 
requires thorough.analysis because of'the delicate position oftoo 
on the world market. The production potential of low grown teas 
in Matara district alone is so large that it cannot be absorbed 
in the world market without risking a sharp decline of prices due 
to over-supply. Therefore an option should be token in respect of 
the share of Matara district in the national production of low 



c o u n t r y ; teas w i t h i n the, restricted room for export expansion ( A R T I -

W a g e n i n g e n , 1982 : 1 3 4 - 1 3 6 , 2 0 9 - 2 1 5 ) . A n o t h e r option is r e l a t e d 

to the choice b e t w e e n a m o d e r a t e y i e l d increase on the existing 

tea areas and a stronger y i e l d increase on a r e d u c e d tea area w h i l e 

c o n v e r t i n g .tea lands into other l a n d u s e s . Finally the question 

arises, w e a t h e r the. p e r m i s s i b l e p r o d u c t i o n increase should take 

p l a c e in small h o l d i n g s or rather" in state owned estates w h i c h has. 

important socio-economic i m p l i c a t i o n s . Hone of these basic q u e s t ­

ions h a v e b e e n g i v e n thought in M I R D P , 

(The strong r e l a t i v e decline.of v a l u e added of the tea s u b -

sector s h o w n in Table 4 r e f l e c t s the a c t i o n of the world market 

l i m i t a t i o n . A n option has been taken f o r a m o d e s t . y i e l d i n c r e a s e 

on the e x i s t i n g tea area mainly i n small h o l d i n g s ) . 

Rubber • • 

R u b b e r is an important crop in B/Iatara district w h i c h has b e e n 

completely left out of M I R D P , Its p r o d u c t i o n potential, is consi-., 

derable in t h e l o n g r u n . Table 4 shows that rubber would a p p r o x i ­

m a t e l y m a i n t a i n its r e l a t i v e share in a g r i c u l t u r a l v a l u e a d d e d . 

This is due to a temporary decline in rubber p r o d u c t i o n caused by 

m a s s i v e r e p l a n t i n g of old trees w h i c h the rubber subsector needs 

to go t h r o u g h . A f t e r twenty y e a r s r u b b e r p r o d u c t i o n w o u l d have 

caught up and would start expanding, N a t u r a l rubber on the whole 

has f a v o u r a b l e m a r k e t p r o s p e c t s . The r e a s o n why this crop was 

excluded from M I R D P w a s . s i m p l y the a b s e n c e of any s u p p o r t i n g s e r ­

v i c e in Matara d i s t r i c t . This cannot be a valid r e a s o n for the 

o m i s i o n of a p r o m i s i n g p r o d u c t i v e a c t i v i t y on which a l a r g e 

number, of small h o l d e r s and a g r i c u l t u r a l l a b o u r e r s depend. 

C i n n a m o n 

C i n n a m o n receives m e a g r e a t t e n t i o n under the M i n o r Export 

Crops subsidy p r o g r a m m e but deserves a m u c h m o r e prominent p l a c e 

•in the district's development p r o g r a m m e , Sri Lanka h o l d s a m a j o r 

share of 6 0 - 7 0 % in. the w o r l d market for cinnamon and M a t a r a dis-,.' 

trict a l o n e c o u n t s f o r 2 5 % of the n a t i o n a l p r o d u c t i o n . The p r o s ­

p e c t s f o r growth of Sri L a n k a n exports are m o d e s t . P r o d u c t i o n 



increase should thus be carefully planned as in the case of tea. 
The potential for increase of cinnamon production is large. Cinna­
mon is a little exigent crop which can be grown extensively on-
marginal soils in both the wet and the* intermediate zones of Sri 
Lanka, But cinnamon could also be cultivated intensively on good 
soils with adequate- fertilizer application. New planting, extenr. 
ding the cultivated area, does not seem to be warranted. The op­
tion is between rehabilitation of the existing stands or intensive 
cultivation on a reduced area releasing cinnamon lands for other 
landuses geared to soil conservation. 

There is a lack of skilled cinnamon pe.elers. A peeling trai­
ning programme for-small cinnamon growers would help them to reap 
more benefits from their produce* • 

Cinnamon again was a crop which was neglected in MIRDP because 
the agency responsible had no real interest in it. The importance 
of cinnamon may justify the establishment of a specialised agency 
(Herath, 1981 .: 33,34). 

.Ooconut 
— - •• — M r . — — — — — 

Rehabilitation of coconut plantations at present prices of .. 
coconut and coconut products is a financially profitable proposi­
tion though not very labour absorbing. Simple technical measures .. 
like replanting of old trees and fertilising suffice to boost coco.-
riut production. The technical measures recommended under the sub­
sidy programme of the Coconut Cultivation Board are quite adequate 
and.the programme is fairly successful as we have mentioned in 
3.2,3.2. The support given by MIRDP t o tho CCB w a s . e s s e n t i a l for 
the strengthening of the activities of this agency. ..A.much more 
intensive use of coconut lands could be made by intercropping with 
grass for milk cattle; especially buffalo milk for curd̂  produc-. 
tion is economically attractive (ARTI-Wageningen, 1980 : 9 0 - 9 8 ) , , , 

Pure, stands of coconut have also interesting prospects for inter- . 
cropping with bananas, coffee and pineapple. Numerous other possi­
bilities of intercropping, varying the parameters of crop combina­
tion, planting distance, and timing of planting, exist but these 



require experimental research. This enormously rich area of inten­
sification of landuse is hardly touched upon in MIRDP, again because 
of institutional limitations. There is no effective co-ordination 
between the CCB and the D/MEC in the fields of research and exten­
sion. The present MEC subsidy schemes tend to concentrate on'the 
promotion of pure stands of spicesi The National Livestock Develop­
ment Board (MLDB) has a preference for the establishment of large ., 
scale neat cattle farms and in.Matara district has not shown inter­
est for the coconut-buffalo option. 

Livestock 

At'present livestock' is an insignificant activity in Matara 
district. Livestock density is very low and the number of live 
stock even tends to" decline. High prices of concentrates and low 
milk prices make dairy farming a loosing affair, ^ence farmers 
prefer to get rid' of their cattle. Technically, rearing neat cattle 
could be envisaged for milk production in the northern part of the 
district on pastures planted in replacement' of mSrginal tea lands. 
But under the present economic conditions of dairy farming this is., 
no viable proposition for small holders. In this light the ̂ gpneen-
tration of the MIRDP livestock component on the poultry sector is 
justified. The weak attempts in MIRDP to do something on neat 
cattle milk production have been a waste of effort. A comprehen­
sive island wide sectoral study on.fodder and milk production is 
urgently needed to come to -grips with the issues of price setting, 
import substitution and regional allocation of production, 

.Homegarden crop_s 

Homegardens can be seen as a nature stage in the process of 
stabilization of highland agriculture. In Matara district with 
its high population density and longstanding, tradition in high- . 
land agriculture, chena cultivation has completely disappeared, 
highlands are planted eith purestands of perennial crops (tea, 
rubber, cinnamon, coconut) and homegardens (dominated by a large 
variety of trees) have almost lost their economic function. Most 
of the homegarden produce is used for home-consumption only and is 



considered <to be a bounty of nature. Table 4. shows that the pro­
ductivity of land in homegardens is the lowest of all landuses. 
The neglect of homegardens is deeply rooted in attitudes which 
haye grown with the evolution of agriculture towards a stabilised 
state. At this stage in Matara district the function of homegar­
dens is much more social than economic. Homegardens have become., 
small due to population pressure, . The place of the house is pro­
minent. The homestead is a space for living, walking, playing 
and .gathering. Trees are cherished for their shade and perhaps 
their decorative value. • Technically the productivity of ho»e-
gardens could..be increased but people would strongly object agai­
nst the measures required. It would involve a drastic reduction 
of the density of trees both for higher yields of the intercrops 
and for better control of diseases which are rampant in the shady, 
humid micro-climate of homegardens. 

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

Paddy_ 

In 3.2,2 and 3.2,3.1 (see Irrigation and Drainage component) 
we have pointed out that paddy is a low potential crop in Matara 
district due to adverse soil and climatic conditions. Flooding 
is major hazard in the Nilwala Ganga river basin. Under the 
circumstances paddy farmers perform fairly well reaching an aver­
age yield of about 35 bushels per acre, -he cropping intensity 
is high, the use of inputs and improved varieties fairly wide­
spread. There is little extension con add to improve the yields.. 
The dense extension network put into operation under the T & V 
system for the promotion of paddy cultivation sharply contrasts 



w i t h t h e meagre e x t e n s i o n r e c o u r c e s a v a i l a b l e i n t h e d i s t r i c t f o r 

o t h e r c r o p s v/hich i s d i s p r o p o r t i o n a t e t o t h e r e l a t i v e i m p o r t a n c e 

of c r o p s i n Matara d i s t r i c t both a t p r e s e n t and p o t e n t i a l l y , F l o o d 

p r o t e c t i o n would b r i n g about a- t e c h n i c a l break through" but y i e l d s 

would s t i l l n o t e x c e e d a mere 60 b u s h e l s per a c r e . 

MIRDP/planning has r e f r a i n e d from any judgement on t h e p r o ­

p o s e d .(and r e c e n t l y a p p r o v e d ) N i l w a l a Ganga F l o o d P r o t e c t i o n 

Scheme, There i s ample e v i d e n c e t o s u p p o r t t h a t t h i s c o s t l y . 

scheme i s u t t e r l y u n e c o n o m i c a l and t h a t i t may e v e n c a u s e f l o o d ­

i n g i f t h e pumping s t a t i o n s f a i l t o e v a c u a t e - t h e e x c e s s w a t e r from 

o u t s i d e t h e r i v e r b u n d s . (ARTI-Wageningen, 1 9 8 2 , 1 7 5 - 1 7 7 ) , The., 

e s t i m a t e d c o s t s of t h e scheme would s u f f i c e t o f i n a n c e a . c o m p r e - . . 

h e n s i v e a g r i c u l t u r a l deve lopment p l a n a s p r o p o s e d i n ARTI-Wagenin­

gen ( 1 9 8 2 ) w i t h much l a r g e r economic b e n e f i t s afid 'many more 

b e n e f i c i a r i e s . F l o o d i n g s h o u l d be a t t a c k e d a t t h e r o o t of t h e 

problem : d e f o r e s t a t i o n i n t h e n o r t h e r n m o u n t a i n r a n g e s of t h e 

d i s t r i c t p r o g r e s s i v e l y a g g r a v a t e s t h e f l o o d i n g p r o b l e m s i n t h e .. 

s o u t h e r n c o a s t a l p l a i n s . The e f f e c t o f l a r g e s c a l e i n f r a s t r u c ­

t u r e 1 works c o u l d - b e a n n i h i l a t e d by f u r t h e r e r o s i o n . 

I t i s i l l u s t r a t i v e f o r t h e narrov; c o n c e p t i o n of MIRDP and i t s 

i n a d e q u a c y a s . a d i s t r i c t deve lopment p l a n t h a t no a t t e n t i o n has 

b e e n g i v e n t o t h e e c o n o m i c s - o f f l o o d p r o t e c t i o n of t h e major r i v e r 

o f ^ a t a r a d i s t r i c t . A b s t e n t i o n i n t h i s m a t t e r i s i n d i c a t i v e f o r 

p i e c e m e a l t h i n k i n g . 

3 . 3 . 3 C o n c l u s i o n . 

The a b s e n c e of a s t r u c t u r a l a n a l y s i s of r e g i o n a l and s e c t o ­

r a l p r o b l e m s and i n c o m p l e t e n e s s of p r o j e c t i d e n t i f i c a t i o n c a u s e 

MIRDP t o be f a r l e s s , t h a n a d i s t r i c t r u r a l deve lopment p l a n , 

MIRDP i s i n t e r e s t i n g t h o u g h i n r e s p e c t of- c e r t a i n f e a t u r e s of p r o ­

gramme d e s i g n w h i c h l e n d a n e x p e r i m e n t a l c h a r a c t e r t o t h e p r o j e c t , 

i . e . " i n t e g r a t i o n " and " f l e x i b i l i t y " , ©n t h e s e we w i l l now f o c u s 

our a t t e n t i o n . 



Chapter Pour 

INTERESTING FEATURES OF PROJECT DESIGN 

4 . 1 THE SEARCH FOR CLARIFICATION OP CONCEPTS AND METHODS 

I n t e g r a t e d r u r a l deve lopment on a d i s t r i c t b a s i s was a new 

a v e n u e o f d e v e l o p m e n t p l a n n i n g i n S r i Lanka, f o r wh ich t h e MPI h a s 

b e e n s e e k i n g t o e s t a b l i s h a formula e v e r s i n c e i t t o o k c h a r g e i n 

1 9 7 7 . 

Kurunega la IRDP u n d e r t a k e n w i t h World Bank a i d was p r e s e n t e d 

a s a p o t e n t i a l l y r e p l i c a b l e model f o r IRDP i n o t h e r d i s t r i c t s . At 

t h e same t i m e , q u i t e a d i f f e r e n t c o n c e p t was t r i e d out i n Matara 

w i t h SIDA's t e c h n i c a l and f i n a n c i a l a s s i s t a n c e . Whereas KIRDP was 

f o r m u l a t e d a s a f i v e - y e a r b l u e p r i n t f o r i m p l e m e n t a t i o n , MIRDP 

a d h e r e d t o t h e i d e a of a f l e x i b l e l e a r n i n g - b y - d p i n g p l a n n i n g p r o « 

c e s s b a s e d on a n n u a l a c t i o n p l a n s . There was of c o u r s e an a g r e e ­

ment b e t w e e n SIDA and t h e Government of S r i L a n k a i n w h i c h some. , 

of t h e b a s i c p r i n c i p l e s were l a i d down, but t h e i r p r a c t i c a l m e a ­

n i n g had t o be l e a r n t from e x p e r i e n c e . Winai . Strom ( 1 9 7 9 ) . , a 

w e l l i n f o r m e d w r i t e r on MIRDP i n i t s e a r l y s t a g e s , s t a t e d : 

"There was mutual i n t e r e s t i n S r i Lanka and Sweden t o c o l l e c t 

background data f o r a d i a l o g u e on r u r a l d e v e l o p m e n t . S r i 

Lanka was n o t s u r e what SIDA .'neant by i t s i n t e r e s t i n rural 
fievelopment. w h e r e a s SIDA had l i t t l e g e n e r a l k n o w l e d g e o f 
government p r i o r i t i e s i n S r i Lanka, s i n c e t h i s c o u n t r y was 
new a s a p a r t n e r i n d e v e l o p m e n t " . 

Both t h e MPI and SIDA h a v e made a commendable e f f o r t t o c l a ­

r i f y c o n c e p t s and methods of p l a n n i n g f o r r u r a l deve lopment i n 

Matara d i s t r i c t . 



The f o l l o w i n g r e p o r t s , most of them p r e p a r e d in the initial 

p l a n n i n g p h a s e , are the w r i t t e n evidence of this thinking p r o c e s s . 

Conceptual -studies: 

M P I / R e g i o n a l Development D i v i s i o n : M a t a r a District IRDP; P r o ­

b l e m s , O b j e c t i v e s , M e t h o d s , (September 1 9 7 8 ) . 

M P I / R e g i o n a l Development D i v i s i o n : Matara District IRDP; Plan 

p r e p a r a t i o n m e t h o d , p l a n objectives and a c t i o n p l a n 1 9 7 9 , (November 

1 9 7 8 ) . 

N . I . I s a k s o o n and L . E , B i r g e g a r d : Matara I n t e g r a t e d R u r a l 

D e v e l o p m e n t P r o g r a m m e , (October 1 9 7 8 ) , a c o n s u l t a n c y report p r e ­

p a r e d by staff m e m b e r s of the Swedish U n i v e r s i t y for A g r i c u l t u r a l 

S c i e n c e s , U p p s a l a , financed by SIDA in r e s p o n s e to a request from 

the Sri Lanka government. 

C . F . C l a e s s o n ; Integrated area development, a n i n t r o d u c t i o n 

'to the c o n c e p t s , (August 1 9 7 8 ) , a seminar p a p e r . 

E v a l u a t i o n s t u d i e s 

C. W i n a i Strom: R u r a l development strategy in Sri L a n k a , 

(December 1 9 7 9 ) , a n unpublished study f i n a n c e d by SIDA's research, 

division, 

M P I / R e g i o n a l D e v e l o p m e n t . D i v i s i o n : Matara District I R D P , 

Status R e p o r t , (January 1 9 8 1 ) , 

The p h i l o s o p h y of rural development design expressed in 

these documents centred a r o u n d a number of highly interrelated 

t h e m e s w h i c h w e summarize as f o l l o w s : 

* I n t e g r a t i o n of s e c t o r s , a n d (sub) r e g i o n s ; 

- F l e x i b i l i t y in p l a n n i n g and i m p l e m e n t a t i o n , * 

I t is not .easy clearly to disentagle these concepts b e c a u s e 

they are seen at one time as a n a s p e c t , at a n o t h e r time as a n e c e ­

ssary c o n d i t i o n of one a n o t h e r . The v a r i o u s i n t e r p r e t a t i o n s 



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

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

The same indefiniteness also attaches to the other concepts 
mentioned above, A lack of operational definition's' further re- .. 
duces their practical meaning for policy making and inhibits pro­
per evaluation. These are not shortcomings of IRDP alone but 
they afflict the whole international discussion on rural develop­
ment design. As far as MIRDP design has not been very effective 
both circumstances specific for the programme and general problem 
inherent to the concepts used can be held responsible. 

In the following sections, with special reference to MIRDP 
experiences, we shall try to review the concepts and to separate 
myth from reality, A careful use of concepts, freeing them from 
unwarranted expectations, is of vital importance to effective 
design of rural development programmes, 

4.2 INTEGRATION 

4.2.1 A tautology for good planning? 

Inventorizing the different meanings attributed to "inte­
gration" in various, methodological MIRDP documents the concept., 
appears to be over-burdened and crippled by an unnecessary con­
fusion of principles, practical consequences and objectives. 

The following anthology of supposed meanings of integration 
as conceived in MIRDP will make the point clear. The classifi­
cation is ours. 
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' Sectoral integration 

a) Intra-sectoral integration refers to the'co-ordination 
of activities, within a sector or a sub-sector, A sector 
is an output-oriented category characterized by a chain 
of activities such as resource mobilizationj input usej pro-
d u d t i c & i i marketing and processing, consumption and 
perhaps export, All the elements of the chain have to be 
given attention to, 

b) Inter-sectoral integration has to take place in as far as 
sectors produce outputs which are used as inputs in other 
sectors. The chemical industry delivers fertilizers to 
agriculture, the construction sector builds factories for 
the industrial sector and so on. Sectors may also compete 

•.for the same scarce resources and thus be interdependent. 
So projects have to be complementary within and between ..' 
sectors. 

Area integration 

a) Inter-area integration 

Integrated planning should look into the links between the ,.. 
project area (in this case the district) and the whole coun­
try.. Each part of the country has a different potential 
contribution to make to the national product. Hence, regional 

Q 

specialisation may be necessary to make the most effective 
use of resources. Overall constraints at national level may 
call for regional allocation of production quota. World 
market constraints on tea and cinnamon are a case in.point. 

b) Inter-area - integration 

Within the project area (district) sub-regions should be 
identified with particular characteristics and problems. 

r 

Backward sub-regions should be given special emphasis, in 
order to ensure an equitable distribution of living standards 
within the whole district. Urban-rural integration is also 
a form of intra-area integration. 



c) Locational integration 

This kind of integration refers to the very specific level ., 
of optimal site selection. A school, a hospital, an agricul­
tural service centre hove to be located at e point of 
maximum accessibility and where they are really needed. But 
the need may be highest where accessibility is lowest. 

•• In that case the establishment of such facilities has to 
be complemented with additional measures (road construc­
tion, staff quarters, vehicles, etc.). . 

Administrative integration and integration of-t_he_ population 
at large into the planning, decision-making and implementation 
process 

Vertical integration is to create.a continuous channel of 
decision making from,the centre down to the individual level,., 
allowing for popular participation in planning and implementa-., 
tion decisions, but also allowing for central monitoring ofpro­
gress so as to achieve national goals (MPI, September 1978). 

Horizontal integration between sectors in a district.is to 
make sure that sectoral agencies concur in tackling cross-sector 
issues. For example nutrition is an area where agriculture and 
health overlap. Hence the solution, of nutritional problems requires 
concerted action of agencies concerned with agriculture and health. 

Social integration 

Quite a different aspect is brought into the concept of inte­
gration where it is meant to be "social integration of disadvantaged 
groups, particularly th'e rural poor, into the mainstream of social, 
economic and political life" (MPI Status Report, 1981), A parti­
cular example is social integration of Tamil estate labourers with 
Sinhalese village communities. In Nuwara Eliya IRDP this ethnic 
problem was seen as part of integrated planning. 

It is important to note that the above mentioned meanings of 
the concept of integration are not all essential to its definition. 
The definition of a concept should refer to its principles but not 



to the means necessary for its application, A simple analogy may, 
illustrate this. One may define a triangle as three mutually in­
teresting: straight lines but the-fact that a ruler may be helpful 
in drawing it is not relevant to the concept. In the same vein, 
the- principle of integration is the existence of interdependencies 
within and between sectors and regions at various levels.' That 
implementation has to be well co-ordinated at the relevant levels 
of.sectors and regions where.the projects operate is an adminis­
trative/managerial requirement to bring about integration, but it 
should not be seen as part of the definition of the concept. This 
was recognized also by Claesson (1978) who-reserves the term in- ,, 
tegration for the analysis of.:interdependencies between (sub) sec­
tors and (sub) regions but uses the term co-ordination for the 
handling of concomitant administrative/managerial problems, i.e. 
"the decisions and practical steps in development planning and 
plan implementation taken in the light of these aspects of inte­
gration". The terms vertical and- horizontal integration couid 
better be changed into vertical and horizontal co-ordination. 

The same criticism applies to popular participation, which is 
supposed to be the "integration" of specific target groups cr of 
the population at large into the planning, decision-making and 
implementation processes. This is a very broad and ambitious con­
cept which needs careful qualification. Popular participation may 
to some extent be instrumental in materializing the principles i:-f 
integration,'but again it is not essential for the definition of 
this concept, . 

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

Having confined the concept of integration to the principle 
of sectoral and regional interdependencies the question arises 
whether "integrated planning"'' adds anything new to the basic 
ideas of good old "planning". Theoretically it.does not. The 



main thrust of integrated planning is believed to be the rulti-
sectoral approach to rural development and the incorporation of 
the spatial consequences of. sectoral activities. But also in a 
single sector approach good.planning should theoretically take 
into account the important links with other sectors and. the spatial 
implications» It is true that this is often neglected in practice 
for; want of an overall analytical framework in which the.particular 
sector finds its place. Integrated planning then is less a novelty 
in planning theory than an exhortation to practical planners to do., 
a careful job. It may be argued that upon writing the terms of re­
ference of a rural development planning exercise the inclusion be­
forehand of all sectors and a large spectrum of problem areas will 
keep the minds of planners open to integration and will urge them 
actively to seek for possible linkages. This should however not 
become an art for art's sake leading to unwieldy programmes. There 
is no merit in multi-sectoral programmes as such. The problem 
is not so. much to reach integration in planning as to reach justi­
fied non-integration. In other words, where is integration necessary 
and where can it be neglected without serious damage to the quality 
of the development programme? There is no general r.nswer to this 
question. In 4.2,3 we shall assess some factors which have led to 
lack of integration in MIRDP and we shall offer some suggestions 
as to how integration could have been Improved. But we shall first 
turn our attention to the problem whether integration is measurable 
and whether it could be evaluated. 

4.2,2 Measurability of integration 

A feature of integration, repeatedly stressed in MIRDP docu- ., 
. ments, is. .the "exploitation (in programme design) of mutually rein­
forcing linkages and complementarities between projects". The .. 
combined .impact of the package of project components in an inte­
grated rural development programme is in that view supposed to be 
more than the "sum-' of the impacts of each project individually. 
Taken literally, .as an arithmetic exercise, such a supposition can 
hardly be verified. The impacts of widely varying components like 
drinking water supply, agricultural input supply or vocational 
training, if measurable, at all, cannot easily be brought under a 



common denominator and summed up. ' There is thus no way practically 
to compare total impact with the sum of individual impacts. But 
even if one abstracts from the difficulties of me&£urement what 
could be this mysterious surplus brought about by integrated plan­
ning? The suggestion is that there is a windfall profit from the 
mere operation next to each other of different projects, without 
incurring extra porject costs. It seems to us that this is a 
theoretical fallacy which results from either incomplete ca.lcuation 
of project benefits or inadequate delineation of projects. A 
classical example is the combination of rural roads, improvement 
'and agricultural production increase as a result, say, of improved 
fertilizer supply. Taken separately, the benefits of the two pro­
jects may be assessed as follows: 

/ 

- The improved road increases the quality of life in the a'reâ  
The benefits are supposed to be manifold (easier accessJto 
drinking water and schools, enhanced interaction between 
people, etc.) but no attempt is made to quantify these. 

The fertilizer scheme increases agricultural production by 
100 units which at a unit price of 1 can be valued at 100, 

Suppose further that the unit price doubles, because of a com­
plex of factors such as overall upward market trends, improved crop 
quality resulting from fertilizer application, but also because of 
more expeditious marketing due to the improved road. Moreover, it 
is deemed likely that . the road has strengthened the availability^of 
fertilizer. Whatever the causes' are, the benefits appear to be 200 
instead of 100 only. Attributing the extra benefits of 100 to free 
of charge, "integration" would be unsound project formulation. One 
should either attribute it to the road and the fertilizer in-some 
proportion or, if such a quantitative breakdown seems to', be too 
uncertain, one should recognize that road and fertilizer are so 
strongly related that they form one project. Once projects are 
properly identified as logical unfits there is little room for mutual 
reinforcement between projects, the really inportant-linkages being 
accounted for in the projects. Making allowance for all sorts of 
tfn»»observable benefits purely arising from the juxtaposition of pro­
jects leads to arbitrary inclusion of components of unproven quality 



In Matara IRDP no attempt at all has been made to calculate,, 
benefits. Without being unconditlrnal advocates of formal cost-, 
benefit analysis, we think that a more extensive-use of this tec-
- nique would have given a better insight into possible linkages 
between project components or the absence thereof. Certainly, MIRDP 
planners have taken care to justify each component providing ex­
planatory notes to the annual investment programmes, A qualitative 
assessment of the validity of these arguments and of the probable 
impact of the projects undertaken could be made (see chapter 3 ) . 
So the project components could be taken in their own right. But „ 
no claim should be made .that there will be some unnamed extra, bene­
fits due to the fact that MIRDP has been designed as a multi-sec­
toral programme, let alone that such benefits will be larger,the. 
more sectors are included. Putting a number of unconnected sec­
toral project proposals ; into -dhe file under 'the.'.tltle of ran in­
tegrated programme, and believing that this in itself will generate 
cumulative effects is in fact to run the risk of providing a pre­
text for non-integrated planning. 

However, sectors do inter-act through the mechanism of mutual 
delivery of inputs. Input-output analysis is a formal method of 
describing such physical linkages in terms of a matrix of technical 
co-efficients, A production increase in one sector would put a der. 
mand on inputs from other sectors which in its turn induces increa­
ses of their production and so on. An initial change would trans­
mit itself through the whole system until the latter reaches a new 
level of equilibrium, provided all sectors have sufficient!capacities 
smoothly to respond to induced changes. If this is not the case, 
additional capacities have to be created in the constraining sectors. 
There will then be a multiplier effect which causes the final impact 
to be larger than the immediate impact of the initial change in.-a 
particular sector. So, in the restricted area of physical input-
output relationships-there is a possibility for planning..of projects., 
in different sectors with measurable cumulative effects. But input-
output analysis is unable to study functional links between, for 
example, literacy and birth control of between agriculture and health. 
In the broad field of rural development identification of relevant 
linkages largely remains a matter of qualitative-judgement and of 
detailed case studies into both technical and functional relationships. 
Measuring integration in the broad sense is impossible. One • 



should not lead oneself by false;hopes for cumulative effects which 
one omits to-calculate for convenience sake. But it is possible ., 
and very important to evaluate integrated of rural development pror, 
grammes in terms,of which project activity is helpful or even nece­
ssary for other activities in order to reach the overall objectives 
of the programme,- . . 

A last remark on the usefulness of input-output analysis is in,, 
place.. Input-output tables are rarely available for regions at sub-
..national level. In Sri Lanka they are not. The construction of de­
tailed input-output tables requires a huge amount of data gathering 
over a series of years. This is only worthwhile if the planned de­
velopments are large enough to be felt across several sectors and 
if sectors are :strongly interlinked (which is seldom- the case at 
low levels cf development). Otherwise a. more .pragmatic sector by 
sector analysis would be sufficient, 

4.2,3 Integration in MIRDP 

In 4.2,1 we have tried to make the concept of integration more 
operational narrowing it down to. the exploitation of. sectoral and 
spatial interdependencies. These relationships can be ranked in 
order of directness, ranging from the immediate and tangible loca-., 
tiohal and intrasectoral relationships, to the less immediate inter-,, 
sectoral and intra-regional, relationships, to the more global inter­
regional and region to nation relationships, 

Int ra - sectoral, and locational integration represent the most ,, 
direct relationships. In.this respect.a certain degree of integra­
tion has been achieved in MIRDP, The establishment of a coconut 
nursery and a minor export crops nursery were indispensable for ., 
the. enhancement of the.respective subsidy programmes, Intra-sec-
toral integration in coconut and minor export crops would have been 
stronger though if follow-up extension had been emphasized. Tea., 
factory modernization fulfills an important•local need where pro­
cessing capacity falls.-short. . Intra-sect oral integration has been 
taken into account in.,as-far1 as green leaf collection, and trans-, 
port have been improved but nothing has been done in MIRDP to:• 



improve smallholder ten cultivation. In the long run the latter is 
a necessary condition for.the profitability :of the investment in 
tea factory modernization. The.construetion of i hatchery was also 
a project which strengthened a weak element in the chain of egg 
production. But other weaknesses-in the poultry•sector remain 
(quality and pricing of chicken feed). The construction of schools 
in remote areas constitutes a further example of locational inte­
gration, as do the welfare amenities for fishing communities. 

All these project activities solve immediate bottlenecks in a 
particular (sub) sector or fulfill specific local needs. But none 
of the MIRDP components has sufficient scope to change sectors such 
that the effects are transmitted into other sectors. Thus, inter­
sect oral, int egration through multiplier effects cannot be expected. 
MIRDP components combined have no impact on any sub district area . 
specifically. Intra-district integration in the sense of a general 
uplift of backward areas is thus not to be expected either. A higher 
spatial concentration of project activities in target areas within 
the district v/ould have been required to achieve this. 

Int er-district integration is hardly relevant for MIRDP because 
the scope of the programme as a whole is too small to have conse­
quences for other districts or for the nation as a whole. ..Only one 
element, i.e. the hatchery construction, can be said to have signi­
ficance for several districts, as it will fulfil the demand for day 
old chicks in the whole Southern Province. Implications of MIRDP 
for the national economy, changing the structure of production, 
demand and prices cannot be expected in any sector. 

. There are four main factors which account for .the potential 
degree of integration in a rural development programme: 

- the density of investments, i.e. the- volume of investments 
in relation to the area and the population covered; 

- the time span of the programme; 

- the diversity of project activities, i.e. the range of seer 
tors and problem areas included; 



the spreading of.project activities, i.e. their spatial con*-
centration or de-concentration. 

The time span of a development effort would naturally influr. 
ence integration as the exploitation of sectoral and areal inter-' 
dependencies is a process which takes time to materialize. This 
is especially true for agricultural projects where gestation pe­
riods' are often long. The more time is given to'a development., 
effort the more opportunities there are for admustment, follow-up., 
and maintenance'of projects ensuring the full exploitation of in­
tegrative aspects. 

There is 'a trade-off between the four'factors contributing,to 
'integration in rural development programmes. The lower the den- • 
sity of investments and the time span of the programme, the lower 
should be the diversity and the areal spreading of project acti­
vities in order to bring about integration. In other words the. .. 
smaller the programme is in terms of financial resources and dura­
tion, the better it is to seek integration in simple programmes 
stressing the most direct relationships, i.e. the intra-sectoral 
and locational relationships. This points at the inclusion in the 
programme of just e. few (sub) sectors, with the aim of removing 
bottle&3Cks in subsequent stages of one productive activity only, 
and at strong spatial concentration of projects. 

Only if time and financial resources permit, a more ambitious 
integrated programme could be envisaged covering more sectors and 
a larger area. 

The MPI has also recognized the working of this trade-off. 
Taking into account the many aspects of integration postulated in 
MIRDP the MPI tended to believe, in the course of implementation 
of MIRDP, that it was pointless to strive for "complete integration" 
in a short-term programme endowed with small resources. We'endorse 
this view, but the consequences of programme limitations have not 
been reflected in programme design, MIRDP is. a small programme 
overburdened with a.host of unconnected mini-projects.which are 
widely scattered over the district. .In this connection it is useful 



to make a distinction between key sectors and auxiliary sectors in 
a package programme. If access roads are improved in connection 
with a tea factory modernization programme, the roads sector is a • 
useful auxiliary to the tea sector. If latrines are improved on 
the premises of schools, the sanitation component is an auxiliary, 
to- the education component. But that is quite different from ma­
king road improvement or sanitation a project on its own. It 
happened in MIRDP that projects v/ere designed in their own right 
which were too small to have any leverage. This was the case in 
Women's activities, Multi-purpose Co-operative Societies, Minor. 
Export Crops Development, Forestry and Rural Development Societies. 
And even the Education and Health component's, although ranking 
among the medium 'sized components of MIRDP, are tiny in comparison 
with the needs of the existing educational and health systems in 
the districts. 

. . The inclusion of many sectors in MIRDP and the scattering of 
project 'activities are motivated both by political constraints 
(demand of line ministries and local MPs) and by the principle 
of "gap stopping", ..But both impact and integration suffer. A 
combined key sector-key area approach would have been more effec­
tive and more integrated than the present MIRDP operating on the 
same budget and within the same time span. Our conjecture is that 
a programme of the size of MIRDP (say 15-25 million rupees a,year 
during four years) would bettersuit either a two-pronged pro­
gramme (say tea smallholdings and coconut development) with its 
auxiliaries or_ a more diversified programme in one AGA division 
of the district (or another sub-district area). There is no unique 
answer as to how such a concentrated programme should be designed. 
Where budgets are severely limited and the needs large and mani­
fold it becomes impossible sharply to set priorities, Onne should 
beware of exclusive solutions of a very fictitious nature such as: 
"invest all the money in the high priority area of tea factory 
modernization" or "invest all the money in drinking wells which 
is a highly felt social need". No single optimal solution exists, 
for the composition of the project package v/ithin a small budget. 
Admitting this, MIRDP experience shows that a higher sectoral and 
areal concentration would have been more beneficial. 



4.3 FLEXIBILITY 

4.3.1 " Why flexible programme design is.thought to be beneficial 

In current thinking on rural development design a major debate 
is devoted to the question whether projects/programmes should work 
along clearly defined lines for an extended period (long term blue 
print planning). or rather be loosely designed in order to allow for 
a flexible response to changing circumstances and to learn from 
continuous built-in evaluation and research.(flexible short-term 
planning). 

It is often maintained that blueprint planning only works if solu­
tions to problems are known so that projects are merely vehicles 
for applying them. Blueprint planning is clearly 
imperative m the case of large construction works (roads, dams, 
bridges, buildings, irrigation schemes). It is felt however that 
development projects which are sensitive to the response of the 
target population would have a high incidence of: failure were they 
designed.in a rigid way. Here projects should serve both to apply 
solutions and to find them. 

The FAO/SIDA/DSE Interregional Symposium on Integrated Rural 
Development (September 1977:81), stressed the necessity for applied 
research both in plan formulation and in implementation and notes 
the emphasis nowadays put on "rolling plans" and "revised plans". 

In Nuwara. Eliya IRDP, the Netherlands and the,.Sri Lankan 
government have agreed upon a flexible learning-hy-doing process 
of planning and implementation (IRDP Nuwara Eliya, February 1981). 
In Dutch Development aid paralance this is called the "programme 
approach". This term expresses the intention of the donor country 
to commit itself to a broadly formulated programme and .to give..a 
large mandate to the.team in the field to substantiate the pro­
gramme through research ir action in which both government • 
agencies and population groups of the receiving country parti­
cipate* 

In the case of. MIRDP, the MPI (September 1978:. 40,41) stressed 
the necessity of a continuous process of annual re-evaluation and 



subsequent adjustment of the project.' Isaksson and Birgegard (1978: 
2) basing themselves on the official agreement reached between SIDA 
and the Sri Lanka government, elaborate the point as follows: 

"SIDA policies provide the government with a framework for 
programme Planning which is highly flexible and which should 
be taken advantage of. It is mutually understood by SIDA and 
. the -.government that the planning'iof Pthe Programme is aicqtyti-
nuous process. A programme to cover the entire programme 
period need not be worked out and costed in detail before 
Programme activities are started. So long as there is an un­
derstanding of what major development problems should be ad­
dressed by the Programme, and as long as there is something 
of a Programme concept which outlines in broad terms how the 
problems are to be addressed, the Programme can be substan- • 
tiated over time through detail planning and preparation of., 
annual plans of operation. This flexibility may involve re­
allocation of funds between years and between activities, the 
deletion of some conceived activities or theaddition of new 
ones. Such a flexibility is a great asset, as it will be ., 
possible to adjust the Programme in the light of new inform . 
mation and' experience gained. All departments and agencies' 
involved in the planning and implementation of Programme 
should be made aware of these possibilities". 

All these quotations seem to stress two main arguments in 
favour of flexible rural development design; 

a) The many unknowns in the rural development process call.for 
a "learning-by-doing" approach, especially where response-
sensitive project activities are concerned. An important 
assumption of the flexible approach is thus that the programme 
be accompanied with evaluation and adaptive research which 
should be relevant a timely. Otherwise one 'would risk 



"doing without learning". 

b) Flexibility is expected to enable planners to tailor the 
programme to the needs and aspirations of the target popula­
tion and the implementation agencies at regional and local ., 
level in order to ensure their collaboration, . lexible pro­
gramme design v.vuld thus be reinforced by participation of,-, 
the target population and the lower echelons of the govern^ 
ment administration in project formulation and/or.implemen­
tation. It is felt that blueprint programmes often fail 
because they are offered to target groups and implementing 
agencies without sufficient prior and on going consultation. 
Bottom-up planning is supposed to make these actors recogr. 
nised the programme • t h e i r s strengthening there commit­
ment to it, Stickly speaicing, flexibility in government, . 
planning and implementation does not necessarily imply active 
participation of the-target population. But it is presumed 
that a flexible approach would become more meaningful if it 

' is based upon an active response of the target population. 

4,3.2 ' Practice of flexibility in. MIRDP 

Having summarised the assumption and objectives of flexible 
rural development, design we will asses how flexibility worked out 
in the case of MIRDP and whether flexibility was possible, necessary 
or desirable after all. 

1 ) Evaluation and research in flexible programmes process specific 
technical proble. i,-3. Timing of evaluation is one. Por reasons 
of budgeting end auditing it will not be possible to adjust the 
programme at any. arbitarary chosen points in time. Results of 
evaluation on v/hich decision may be based have thus to be pro­
duced 'before certain dates dictate by administrative proce­
dures. This may not tally with the course of events v/hich is 
to be evaluated. The high frequency with which evaluation 
should take place in flexible programme poses methodological 
problems. Rather than 'base line and follow up studies based on 
massive sample surveys, methods of ''rapid rural appraisal" and 
"quick and dirty" techniques (Carruthers and Chambers, 1981) 
are believed to be more appropriate,. Ways of assessing the 
reliability and' objectivity of such method's and t e c h n i q u e s h a v e 
y e t to be found. 
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The annual action plans of MIRDP show a considerable change of 
the project package over time. Changes have occured in two v/ays. 
On- the one hand components have been added or removed, on the other 
hand some components have changed their orientation. 

-' Components which existed during the whole four year implementa­
tion period were: Agricultural Extension and Training, Tea 
Small Holdings Development, Livestock Development, Irrigation 
and Drainage, Fisheries Development,. Road Development, Educa­
tion, Hea.lth and Implementation, Co-ordination and Monitoring 
(nine components). 
Components added in the second year, were: Development of Minor 
Export Crops, Development of Multi-Purpose Co-operative Socie-

i ties, Forestry, Rural Development Societies (four components). 
- Components added in the third year were: Development of Coco­

nut Cultivation and Women's activities- (two components), 

The following components were cancelled after having been" in 
existence for one year: Vehicle Pool, Development of Small 
Industries, Support to the Agricultural Development Authority, 
Surveys (four components). 

A number of components did not allow for flexibility for va­
rious reasons, given the ycy t!~(!y were conceived in MIRDP. 

One of these reasons is the imposition of uniform national 
policies. The district has no mandate for example to-adapt the .. 
T & V agricultural extension system to specific district ̂ ircumsr. 
tances or to change the conditions for admission to crop develop­
ment subsidy programmes (minor export crops, coconut, tea). The 
IRDP set up, which only strengthens given departmental policies, 
has no room for flexibility there. 

Another reason why flexibility may be limited is the indivisi-., 
bility of project, elements. The Tea Small Holdings Development com­
ponent is mainly conceived as a.tea factory modernization programme. 
This is an area of fairly heavy investment in.a package of machi­
nery, electrification and buildings with very precise technical 



specification which obviously does not allow for flexibility in.., 
execution. Moreover there is no reason v/hy tea factory moderni­
zation should be conceived flexibly. Sufficient and ade uate 
processing capacity is a vital necessity for tea small holders. 
No doubt they desire it. Shortages can be estimated and localized., 
and a blueprint type modernization programme can be executed. Whe­
ther flexibility could have been useful had the Tea Small Holding 
Development.Component been conceived differently is another matter. 
Our evaluation of the component in an early stage., concerning two 
factories-only v/hich" had at that-time been, modernized, indicates,, 
that factory modernization is only one side of the pr Li em (ARTI-
Wageningen, 1982a), Investments in factory modernization will not 
yield in the long run if the low standard of tea husbandry (coarse 
leaf plucking) generally prevalent among tea small holders, is not 
improved. This is an intricate problem of relationships between 
factory and smallholders (pricing, quality control, leaf collection, 
credit facilities, input supply) for which solutions have to be - ,, 
found in a continuous dialogue between factory management and far­
mers. This,is an excellent cose for a flexible approach with all,, 
its implications of farmers' participation, strengthening of soli­
darity and creating enthusiasm for a common goal. MIRDP has missed 
this opportunity. 

.The same remark applies to the Irrigation and Draisage compo­
nent. The investments in censtruction and repair v/ill only yield 
if farmers properly respond to the•facilities created. This re­
quires detailed study of the reasons why irrigation and drainage 
structures have been neglected. No studies have been done on the 
socio-economic setting of the major and minor irrlgatVon works 
coming under MIRDP. Instead the Irrigation and Drainage component 
has been conceived purely from the engineering point of view with­
out links to water management and cultivation practices (see also 
3.2,3.1), No flexibility is required to execute the project as it 
is, but a potential for flexibility has.been ignored. 

Road development is another major component of MIRDP (invest-
ment wise) where flexibility is hardly-warranted. Needs for road 
improvement can easily.be identified and.a blueprint programme for 
execution can be drawn. The orientation of the rood improvement 

http://easily.be


component has been changed during implementation of MIRDP. Where­
as the. emphasis, in the first year was cn main roads, from the 
second year more priority was given to small rural roads. One 
could easily agree with this shift of emphasis as the main road 
system in Matara district is v/ell developed .but all weather ac­
cessibility of the areas off the main roads remains a problem,. 
This kind of information was available however at the inception 
of MIRDP and did not need to be learnt from experience in the 
first year of implementation, 

Arother example of unnecessary change of focus is provided, 
by the Fisheries Development component. It started in 1979 in the 
productive sphere (modernization cf boats and construction of a 
boat yard) but shifted attention in 1980 to welfare facilities.for 
fishing communities (access roads to fishing settlements, lava­
tories, drinking water and a community centre). The annexure to 
the 1980 investment programme of MIRDP explains the modification 
saying that 

"Previous investment programmes of the fisheries Sector under, 
different schemes have been directed mainly at increased pro­
duction. As a result,, the fishermen's living conditions have' 
not been improved even when his income has been increasing". 

Apparently the policy change of the Fisheries Development 
component was not based on lessons from its own 1979 experience, 
but: was derived fr6m generally available knowledge on.fisheries 
projects. If the analysis of MIRDP planners is right one year 
of useful project work has been lost which could have \een avoi­
ded by more thorough initial project preparation. 

The foregoing examples suggest that, on the whole, MIRDP has 
not- exploited the possibilities of flexibility to undertake experi­
mental, innovative activities where solutions to rural development 
problems are unknown. The reason is n'tt that the problem areas'"which 
MIRDP addressed did not warrant a response sensitive flexible approach. 
It is mainly because MIRDP has been narrowly conceived to provir'e 
physiccl inputs and infrastructures to various (sub) sectors and to 
strengthen the implementation capacity of the organizations 



concerned in terms of staff, building equipment. Such response 
neutral actions need no flexibility of execution. It follows that.. 
MIRDP could have been designed-as a four-year blueprint type imple­
mentation plan without changing the character, .of theprogramme. No 
attempt has even been mode for systematic on-going evaluation which 
ought to be the most essential feature of flexible programme design. 
Certainly, monitoring of physical and financial progress was done 
and after, some initial difficulties became a reasonably, v'orking 
system for accounting purposes. But ho substantive rethinking of 
the programme took place on tho basis of evaluative research. The 
official agreement between SIDA and the Sri Lanka government made a 
provision for systematic on-going evaluation (for which it was 
suggested to commission the Agrarian Research and Training Insti­
tute) but this never materialized. This is perhaps the clearest 
evidence to show that flexibility was not taken seriously in MIRDP. 
practice. The difficulties in implementation•which beset the pro-., 
gramme, from the outset may have caused this attitude. When 'imple­
mentation is weak flexibility looses its force and its rationale,,., 
Flexible programme design pre supposes strong implementation capa­
cities, 

4.3,3 The trade-off between research and action 
i 

Flexibility of programme design was a principle on which both 
SIDA and the MPI could agree but apparently for different reasons. 

SIDA saw flexibility as an asset permitting experimentation, 
involvement of the target population and hence making the pro= 
gramme respond to really felt needs. Prom the begining SIDA ad­
vocated the idea of true decentralization .by giving full respon­
sibility for planning and implementation to the district. This 
clearly originated from the well-known Swedish aid philosophy that 
development aid should avoid paternalism but should, on the con-., 
trary, encourage self-reliance. This attitude also implied impo­
sing little a priori demands on the contents of the plan and its 
technical quality. As Isaksson and Birgegard put it in the above 
quotation, only an "understanding" was required of "what major, 
development problems should be addressed by the programme" and it 



was Sufficient to have "something of a programme concept which 
outlines in broad terms how the problems were to be addressed". 
The programme was then to be "substantiated over time through1prepa­
ration of annual plans of operation" for which the responsibility 
was largely to be left to the district. 

SIDA was very v/ell aware however of the dilemma between decen­
tralisation of responsibilities and technical ..uality of the plan. 
SIDA's concern about quality was expressed bylsaksson and Birgegand 
who. v/hile recommending the-flexible "rolling plan" approach to the 
programme, were critical of the level of problem identification .and 
problem analysis reached. In 1978 SIDA and the MPI had embarked 
upon methodological studies, gathering of statistics and background 
studies, A district situation report was produced, mainly written 
by Swedish regional planning experts, which could be seen cs a first 
step to further research. All this however did not lead to imple­
mentation. On the insistence of the MPI studies of a general nature 
were stopped and ell effort was put into the formulation of an action 
plan for 1979. .The MPI apparently saw flexibility as an argument to 
start implementing annual action programmes without losing too much 
time on background studies. The MPI (Status Report, 1931) admitted., 
that more insight in structural problems (population pressure,' law­
lessness, low household incomes and unemployment) might be desirable 
but it also maintained that these were hardly susceptible to direct 
government interventions. SIDA trapped in its own doctrine of anti-
paternalism gave way to the drive for quick implementation accepting 
what v/as in their eyes a loss of quality of the plan.. The difference 
between SIDA's long term view and the. short term view of the MPI v/as 
only superficially resolved in that both parties accepted the idea 
of working on the basis of.annual plans, SIDA,seemed to believe that 
shortcomings in the plan could be remedied in the.long run and was 
prepared to give the piyframme ample time to grow and to improve. 
The MPI however was bound by the political necessity to materialize 
something visible within the term of the government in power. 
Structural problems of the kind mentioned above cannot be tackled 
within the IRDP framework because there is no gurantee of conti­
nuity of-policies. It thus appears that flexible programme design 
based on short term action plans can only work if there is a long 



term commitment of both donor agency and recipient country. Poli­
tical and budgetary constraints are likely to render such commit-., 
ments, if made at all, highly uncertain''which makes .flexible pro-
gramme design particularly vulnerable. 

4.3.4 Limitations of bottom-up planning 

( ' Bottom-up planning and the involvement of the target popula­
tion in planning and/or implementation in particular are seen as .. 
a concomitant'of flexible programme design. It is necessary care­
fully to define the scope of looolllevel participation in order to, 
understand the implications for planning procedures. Van Dussel-
drop (1980: 6,7) distinguished directness and completeness of 
participation, Directness refers to the degree to which indivi- .. 
duals participate, i.e. personally or through some system of repr. 
reservation. Completeness refers to the number of stages in plan­
ning (formulation of goals and objectives, 'research and inventory, 
plan preparation, acceptance of the plan, implementation,evaluation) 
in which participation takes place, Numerous combinations of who 
participates in what are theoretically possible. The 'more direct 
and the more complete participation would be the more gigantic the 
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organization of -planning would become. Direct and complete par­
ticipation is in practice only- possible in very restricted local 
problem areas. There is arj obvious, trade-off between comprehen­
siveness and participation in planning. Participatory processes 
could be used in flexible programme design in as far as specific 
knowledge about local circumstances could be mobilized to find 
specific solutions to local problems. But flexibility then implies 
a high degree of decentralization of decision making, •Excessive . 
control of local level planning would be inimical to flexibility. 
Villages or other local groups of people should be given funds or 
other means with which they can autonomously work. Quite another 
problem is how to avoid that local elites and pressure groups 
usurp the right of decision making and abuse the funds made avai­
lable, • These are the usual pitfalls of government induced local 
level participation. • Participation without decentralisation of,, 
decision making would however lead to very heavy and time-consu­
ming planning procedures and hence to lack of flexibility. 



Bottom-up planning procedures have been followed in MIRDP in 
as f«.r as sectoral project proposals were collected from District 
heads of departments. Final approval had to he given by Depart­
mental headquarters and the MPI, Priority ranking was not based 
on economic analysis but rather on intuition and opportunity. 
In fact, strategy was made subordinate to what district.agencies 
considered to be manageable. This limitation of bottom-up-plan­
ning was later recognised by the MPI (Status Report, 1981: 11), 
MIRDP experience shows that it is possible within a period of a 
few months to collect a number of useful project proposals from., 
the district agencies. The sources of local knowledge and expe­
rience however do dry up soon. If planning is to advance over -
time, bottom-up procedures alone would not suffice. This is not 
to say that district agencies cannot be usefully employed in 
further planning. But they would need help from the centre in 
the form of training, new ideas and comprehensive surveys. 

Local level participation was not actively attempted in MIRDP, 
In 1978/1979 a participatory process was set in motion on the ini­
tiative of an Additional Government Agent of the Matara ^-achcheri. 
The MPI welcomed this effort and followed it with interest but it 
was not formally incorporated in MIRDP, The idea was to mobilize 
Rural Development Societies, voluntary organizations' animated by th 
Ministry of Rural Development, for village level planning. Five to 
six hundred RDSs formally existed.in Matara district but a fair .. 
amount of them were- hardly active. All were asked to put up pro­
ject proposals for village level development, A kind, of training 
programme was organized in which a format fcr a village development 
plan was offered end explained. About half of the RDSs responded. 
Although the plans submitted did not go beyond listing desires, a 
lot of useful ideas could in principle be extracted from them. 
On the whole the proposals put forward seemed rot entirely unrea­
listic, but their technical feasibility had to be checked. The 
emphasis was laid on not. directly productive small infrastructural 
improvements of local significance. Unfortunately the planning 
procedure stopped at the point of collecting project proposals. 
Availability of funds for implementation was not secured and the 
participatory process died off. Our requiries in 1980 revealed . 
that this has caused a lot of'resentment with.young RDSs leaders,-; 



The older leadership reacted more glegrnatically. . Whenever villagers 
are invited to express, their basic needs, they stated, they just 
expect that new elections are.in the offing. Our indepth,studies 
in a small number'of selected villages (both from the villages 
which had responded and from those who had not) seemed to indicate, 
that backward villages are less likely.to participate. This plau-." 
sible outcome should be taken as a serious warning that an enormous 
effort should be put into consciousness raising, if participation 
is to include the rural poor for whom it is primarily meant. 

.. The lesson for flexible programme design is that a less massive 
se,t-up would have been more appropriate. In the very sensitive ., 
area of local level participation a small scale experimental app­
roach is warranted to bring about true involvement find to avoid 
frustration, 

4.3.5 Conclusions on flexible programme .design 

The choice between flexible and rigid programme design and 
concomitantly between bottom-up and top-down planning procedures . 
sometimes seems to assume the character of a dogmatic controversy,, 
This is of little help in advancing the quality of rural develop­
ment programmes. The problem is rather to strike the. right ba­
lance in f unction of the problems to te solved. 

It should first be noted that from the point of view of effir, 
cient use of planning and implementation resources blueprint plan­
ning is preferable over flexible planning. Revision of.a project 
always involves a loss of time and money. This should be avoided 
whenever circumstances permit to reach project targets directly 
and systematically. Flexibility is a necessary evil, not a-holy 
principle. This simple truth should, not bo taken as a pertext to 
narrow down rural development programmes to those aspects which ,-, 
easily.lend themselves for blueprint planning leaving out experi­
mental, innovative, resporse sensitive activities. The empirical 
evidence presented in this chapter, suggests that flexibility is ,,. 
often warranted in the present state of the art of rural develop­
ment but many difficulties beset the right application of the 
concept. 



' Flexible programme design is impossible when indivisible, 
large scale investments are involved which are reversible only et,, 
very high losses. It is useful, though, to examine carefully whe­
ther there are, perhaps less prestigious, alternative solutions to 
the same development problem which allow for a flexible response. 

Flexible programme design is difficult when a rural develop-,, • 
ment\programme contains elements subject to uniform national poli­
cies. The potential of flexibility then depends on the degree of,, 
autonomy of decision making given to the programme within the con­
fines of its area of operation. 

Flexible programme design presupposes a long-term financial 
commitment although the. time horizon of "planning is small. For 
political and budgetary reasons it may be difficult to ensure such 
a commitment, 

• In a flexible programme set-up the requirements of preparatory 
planning may be less than in a blueprint programme but the demands 
of frequent on-going evaluation and re-planning are correspondingly., 
higher. Methods and techniques of rapid evaluation are ' still deba­
table which makes steering of a flexible programme unsafe. Pre­
paratory planning'should be pushed as far as time permits in order 
to give, a flexible programme the best starting point and policy 
framework, .Flexibility should not become an excuse for bad plan 
preparation. 

Quick and effective implementation is the vehicle of flexible 
programmes,' ' hanges in the programme because -of lack of perseve­
rance or weak implementation should not pass for flexibility. 
Flexibility should not deteriorate into volatility. 

Political interference may disturb any development programme, 
but flexibly designed programmes do in a way invite political 
pressure and are therefore particularly vulnerable. 
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