Chapter 5

Monitoring and
evaluation

As mine aclion programmes become integrated into national socio-economic development
systems, so they must adopt the development community's approaches to monitoring and
evadiuation — both to verify that they have achieved their objectives and to satisfy their
donors, governments and cther clients. This chapter discusses how the efficiency and
effectiveness of mine action programmes can be assessed and proposes some basic criteria
for selecting performance indicators.

intfroduction

Monitoring and evaluation are different but related functions. Monitoring refers to
activities undertaken during the life of a project or programme to track whether
progress toward agreed objectives is being achieved as planned. Evaluation is a broader
function: “an assessment ... of an ongoing or completed project, programme or policy,
its design, implementation and results” and is intended, in part, “to improve future
aid policy, programmes and projects through feedback of lessons learned” (OECD,
1991:5). Both monitoring and evaluation also promote accountability: have those
entrusted with public resources used these as approved to achieve reasonable results?

An examination of results is central to both monitoring and evaluation. Results arise
at many levels.! In a well conceived and managed project in which the critical
underlying assumptions hold true, a set of planned outputs are used by the.intended
beneficiaries to produce desired outcomes, or short- to medium-term changes in the
external environment. Further, a set of planned outcomes may eventually lead to the
intended impacts, or long-term, sustained changes in the external environment. This
hierarchy of results can be combined with the programme logic chain into a “results-
based logical framework analysis”, as described on page 17.

Four additional points need be made. First, it should be clear that the results achieved
at one level are means to an end (i.e., achieving results at a higher level). It surely is

! See also the section Programme context in Chapter 1, Introduction.



A Study of Socio-Economic Approaches to Mine Action

good to destroy landmines and to clear land, but what 1s really vaiued is the food
grown on that land and, even more so, the enduring hvelihoods the people create for
themselves on that land. Landmune removal and destruction are simply means to an
end.

Second, mine action orgarusations have progressively less control over the resuits
achieved at higher levels in the results chain. Most mine action organisations can,
with fair confidence, clear a given area of land or provide mune awareness training to
a specified number of people. They are less certain that people will plant crops on the
land 1n the coming season or use their mune awareness to stop risky behaviour.
Achieving these planned outcomes depends not only on the outputs dehvered, but
also on the target beneficianies using the outputs as intended. Mine action organisations
have even less controi over the long-term 1impacts of their actions on society, as these
impacts are affected by many other influences over time. Mine action may be necessary
if a contaminated community 1s to prosper, but it 1s not sufficient to ensure
development will occur.

Third, 1t 15 straightforward to collect and report evidence about outputs: how many
munes were destroyed and hectares cleared? It 1s more difficult to collect and report
evidence on outcomes. Follow-up visits may be required, and safeguards put in place
to ensure we actually are measuring what we think we are (e.g., are the farmers on the
cleared land the intended beneficiaries, or has the land been taken over by the local
elite?). Documenting long-term 1mpact is even more problematic. It may not be possible
to assess this impact for five years or more, and it often 1s unclear how to measure

"2

something as complex as “prosperity” or “security”.

Finally, there 15 the 1ssue of attribution — is an outcome or unpact the result of the
project or of other changes? As discussed in Chapter 3: Socio-Ecornomic Analysis of
Mime Action, this 1s a particularly vexing problem when assessing mine awareness.
Do changes in observed accident rates stem from mine awareness traiung or from
local people learning to avoid minefields in their viciraty? Or from declines in refugee
migrations? Or from mine clearance? Or from changes in the statistical coverage? As
vet no evaluation of a mine awareness programme has overcome the attribution
problem.

Provisions for monitoring and evaluation should be incorporated from the start, when
a project 1s being designed. The pre-existing situation or “baseline” has to be
documented if we are to assess whether, and how much, progress has been achieved.
We also need some idea of how we are to measure progress and achievements. The
pieces of information needed to monitor progress and evaluate achievements are
termed performance indicators Project managers also use process indicators to monitor
whether agreed policies and procedures are being followed, for example, to ensure
safety or provide for adequate local participation.?

! Whale there are a number of reports documenting the impact of landmine contamination, the first real
attempt at an rmpact evaluation of mine action was the 1998 /99 Socio-Economic Impact Study of Landmnes
and Mine Action Operations n Afghamstan (MCPA, 1999} A follow-on study using a more rigorous cost-
benefit approach has been commussioned by the World Bank and UNDP, and was due to be completed in
February 2001.

3 The validity of assumptions should also be monitored because the logic of a project, hence its ikelthood
of success, 15 based on those assumptions 1f the assumptions prove not to hold true, the project should be
redesigned or abandoned For example, land might be cleared on the assumption that peasants will grow
food. If the mulitary appropriates the land, or if the peasants use 1t to grow oprum poppy, the project will
not be able to achteve 1ts objectives or will result in unintended, harmtul impacts. It should then be halted
or redesigned
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Using indicators in emergency and development
operations: Examples

In emergency and development operations alike, the international commurnty has
devoted extensive time and effort to 1dentifying relevant indicators by which its efforts
may bejudged. In the emergency context, the Sphere Project*— a collaboration among
humanitanan agencies — has led to the Humanitarian Charter and Mimimum Standards
ut Disaster Response. This seeks to “improve the quality of assistance provided to people
affected by disasters and to enhance the accountability of the humanitarian system in
cusaster response”.

The Minimum Standards were developed using broad networks of experts
representing five sectors: water supply and sarutation, nutrition, food aid, shelter and
site planning, and health services.® There are indicators corresponding to each of the
standards (see Box 9). Most of the standards, and the indicators that accompany them,
are not new, but consolidate and adapt existing knowledge and practice.

/ Box 7= Sphere Project Standard for Food Aid Requirements \
and Relaled Indicators

Requirements standard for food oid: The food basket and rahons are designed to bndge
the gap between the affected population's requirements and their own food sources.

Key indicotors
1. Requirements are based on the following Word Health Organization (WHO) initial
plapning esimates:
s 2,100 kcals per person per day.
+ 10-12% of totat energy is provided by proteins,
+« 17% of total energy is provided from fat,
* Adequate micronutrent intake through fresh or fortified foods.
2. Eshmartes of people’s food and income sources include considerahon of.
+ Market and income opporfunities,
s Foraging and wild food potentiat,
+  Agrculfural seasons and access to productive assets,
+ Sources of ncome ond coping strategies.
3. Ration scales nctude consideration of:
+ General nutritional requiternents,
+ Spectfic needs of wilnerable groups.
* Access to altemative sources of food and/or income.
4. Commodity selection includes consideration of:
+ Local ovailability and market impoct,
+ lLocal acceptabiity and preparation,
+ Finess ond nutritional composition,
*

\ Fuel requirements for cooking. /

To judge the success of development programmes, a variety of indicators exist at
macro and mucro levels At the macro level, the International Development Goals® set

! The Sphere Project 1s a programme of the Steering Commuttee for Humanttarian Response and InterAction
with Voice, ICRC and the [nternational Council of Voluntary Agencies (ICVA). The project was launched
in 1997 to develop a set of uruversal munimum standards in core areas of humarnutarian assistance.

> For a copy of the Sphere Hanidbook see <http:/ /www sphereproject.org>.

® These mitially were established by the OECD's DAC, which compnises the major donor nations. The
World Bank and the United Nahtions have since adopted these goals as well
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developmental targets n the following seven areas to be achieved by the year 2015:
Reducing extreme poverty;

Urnuversal primary education;

Gender equality;

Reducing infant and child mortality:

Reducing maternal mortality,

Reproductive health; and

Environment.

AR T D B

A series of performance targets and indicators, such as those shown below for the
goal “Reducing extreme poverty”, accompany these goals to provide yardsticks by
which progress within a country, and comparisons across countries, can be judged.”

Indicators
Goal: Reducing extreme poverty 1 incidence of extreme poverty: Populohon
below USS$1 per day
Target: The proporticn of people living In 2 Poverty gap raho’ Incidence hmes depth
extreme poverty In developing countries of poverty
should be reduced by at least one-half 3. Inequality: Poorest fifth’s share of national
by 2015 consumphon

4, Child mainutrhon: Prevalence of
underweight under-Ss

Measuring resuits in mine action programmes

introduction

Mine action organisations have so far been reticent to embrace developmental
approaches to monitoring and evaluation, concentrating for the most part on counting
outputs such as the numbers of mines destroyed and hectares cleared. Yet, recogrution
1s growing that this will no longer satisfy stakeholders in mine action. Donors and
developing country officials now want to know the outcomes achieved — the number
of beneficianes and the extent and nature of the benefits they receive Officials soon
will want assessments of the long-term impacts of mune achion — have people been
able to create sustainable hvelihoods due to mine action and complementary
development mvestments?

The chief outputs of mine action are means to a greater end. Cleared land and
infrastructure create opportunities for, but not the assurance of, reduced human
suffering and accelerated development. We assume the local people and orgarusations
providing development assistance will then take advantage of these opportunities to
build sustainable hivelthoods and umprove well-being of the mntended beneficianes.
But we may be wrong. We may not understand the socio-cultural complexities of
local commumtes that leave cleared land in the hands of the élite rather than the
needy. We may be unaware that other matenal constraints, such as the absence of
seeds for planting, mean returnees cannot sustain themselves n spite of the removal
of mine contamunation. We may lack the data that shows people have learned to avoid
munefields and that UXO presents a greater hazard We may continue to clear
agricultural land that women have no time to farm because of the hours they spend
collecting water each dav. We need to confirm our assumptions are true and veriy

" See <hup / /www cecd.org/dac/ indicators>
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that the outputs from mine achion programmes are leading to the mtended outcomes
and desired impacts. In domng so, our purpose 1s not to draw attention to failures and
mustakes, but rather to learn what works and how to improve.

Choosing performance indicators

Performance indicators measure progress toward an objective. The direct outputs of
mine action, in¢luding clearance and destruction of landmines, mne awareness
training sessions, and prostheses fitted to victims, are means to achieve broader goals
such as greater security, prosperity, and dignity. Accordingly, we need indicators not
only to document our efficiency in converting nputs into cutputs (see Box 10}, but
also to inform us whether these lead to the broader socio-economic goals. The relative
mmportance of these potential benefits will vary across countries and over ume withm
individual countries as they move from conflict to autonomous development
Therefore, there cannot be a single set of indicators; each mine achion programme
needs to select indicators suitable for its specific ime, place, and objectives.

/ Box 10: Measuring the Efficiency of Mine Action \

Efficiency is the raho of work performed to the resources used or, in the termmology
used by the development community, The ratio of outfputs to inputs. The raho can be
denominated in physical units {e.g., hours of Iabour, klograms of explosives), which is
also be termed productivity, or in financial terms, termed cost efficiency.

Mine achon organisahons typically frock and report a variety of efficiency measures:
numbers of mines destroyed, areas of land cleared, numbers of peopie receiving mine
awareness fraining, numpers of prostheses fitted, etc. Such efficiency measures need
10 be suppiemented by indicators reflechng developmental or socio-economic goals
if we are 1o understand whether programmes are effective. However, it is essenhal that
efforts to document efficiency not only continue but also expand and become more
systematic. Such measwres are needed to compare different techniques to achieve
the same output {e.g.. manual versus mechanical clearance), compare the produchvity
of different units and organisghons, frack safety over time, and assess whether accident
rates fall among populahons receving mine awareness. Efficiency measures are the
staples In a good project manager's diet of mformation.

While mine achon organisahons report a welter of efficiency measures, many, and
perhaps most, sfill fail to report the most revegling cost efficiency figures — total unit
costs® of clearing land, delivenng mine awareness, and assisting vichms. it is these figures
that would gliow preliminary cost efficiency compansons across programmes,
organisahons, and managers. By not reporting these, mme achion organisations fail ta
meet standards of accountability and transparency that both donots and other
stakeholders shoukd demand. More damagng shll, some organisgtions do not even
collect and analyse these figures. in falling to do so, mine action organisations dare
denying their own personnel some of the most powerful weapons in a project manager’s
arsenal.

The findings of this study suggest most mme achon programmes would improve with
a better grasp of socic-economic approaches to mine achon Most would similarly
mprove by adding cost/managenal accountants to their rosters

2 Total costs iInclude those for copital equipment, intematonal staff, and allocanons to
k cover headquarters expenses and other commaon services. /

The core of this report has provided not a blueprint but rather general approaches to
illustrate how some of mine action’s broader contributions to development —
particularly agricultural production — mught be measured. A fuller assessment will
eventually require indicators for measuring progress toward more abstract socio-
economuc goals, such as peace-building, social reconcihiation, enhancing social capital,
and rewnforcing local governance. Guides for developing such indicators do exist (see
Box 11), but a useful first step would be for mune action managers to clarify which of
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the broader development objectives they seek to further, then identify the indicators
needed to assess their achievements vis-a-vis these specific objectives. The concluding
section of this chapter provides a short example of how to approach this task.

N

Box 11: Criteria for Assessing Performance indicators

Development agencies hove compiied guides for selechng and using Indicators.
One of the best 15 the senes from USAID, Performance Monitonng and Evaluahon TIPS
from which this 1s drown

1. Direct: A performance indicator should match as closely as possible the result it is
intended to measure, It should not be pegged at a higher of lowes level than the result
being measured. For example, confracephve prevalence rate is a drect measure of
the result — increased use of family planning methods. But number of service providers
frained would NOT be a drect measure of the result improved service delivery Just
because people are frained does not necessarily mean they will deliver services better.

It using @ direct measure 1s not possibie, ohe of more proxy Indicators might be
approprate. Proxies are indirect measures that are inked 1o the result by one or more
assumphons. For exampie, in rural areas of Africa it is often very difficult to measure
income levels directty Measures such as percentage of village households wrth fin roofs
may be a useful, If somewhat rough, proxy. The assumption is that when villagers have
higher Income they tend to purchase certain goods. If convincing evidence exists that
the assumphon is sound, then the proxy may be an adequate indicator, aibert second-
best to g direct measure.

2. Objective: There should be no ambiguity about what 15 being measured. That is,
there is general agreement over interpretation of the results. An obiective indicotor is
both unidimensional and operationally precie. Unidimensional means that it measures
only one phenomenon at a hme. Avoid trying 1o comtxne 100 much i one indicator
(e.g.. measunng both access and use). Operational preciston means no ambigurty over
what kind of data would be collected for an indicator. For example, while number of

successful export firrns is ambikguous, number of export firms expeniencing an annual

increase In revenues of at least 5 per cent is precise,

3. Adequate: Taken as g group, a performance indicator and its companion
indicators should adequatety measure the resutt in question. How many indicators should
be used to measure any given result? The answer depends on a) the complexity of the
result being measured. b} the level of resources available for monitonng performance.
and c) the amount of infofmahon needed to make reascnably confident decisions. For
some resulfs that are strarghtforward and have tned and true measures, one
performance indicator may be enough. For exampie, i the intended result is increased
tradrhonal exports. the indicator dollar value of fraditional exports per year is ptobably
sufhicient Where no single indicator 1s sufficient, or where there ore benefiis fo be
ganed by "friangulaton”™ —~ then two or more indicators may be needed. However,
avoid using too many indicators. Try to stmke a balance between resources available
for measunng performance and the amount of informaticn managers need 1o make
reasonably wellinformed decisions,

4. Quontitative, where possible: Quantiiative indicators are numerical. Qualtative
indicators are descnptive observations {an expert opinion of instilutional strength, of a
descrphon of behavioun), While quantitative indicators are not necessanly more
cbjective, Ther numencal precision leads to more ogreement on interpretaton of results
data. However, even when effective quantiative indicators are being used, qualitative
indicators can supplement with ncher information to bring ¢ programme’s tesults 1o irfe.

5. Disoggregated, whete appropriate: Discggregahng programme resufts by gender.
age. location. or some other dmension 15 often important from a management or
reporting point of view Expenence shows that development achvimes often require
different approaches for different groups and affect those groups in different ways.
Disaggregated data help frack whether or not specific groups participate in and benefit
from actvifies intended to include them

6. Practical: An indicator s prachcal if data can be obtained in a hmely way and at
a reaschable cost. A rule of thumb 15 to plan on allocating 3 to 10 per cent of total
programme resources for performance monrtonng and evaluation.

7. Reliable: Can dara of sufficiently retiabie qualtty for confident decsion-moking
be obtained? The data that a programme manager needs to make reasonably
confident decisions is not necessanly the same standdrg a social scienhst requires, For
example, a low cost mini-survey may be good enough.

Summansed from <http://www.dec.org/usand_eval/#004>

\
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An illustration of seffing objectives

One of the International Development Goals adopted by OECD's Development
Assistance Commuttee, the World Bank, and UNDP is “Reducing infant and child
mortality”, with a target of a two-thirds reduction from the 1990 level of infant mortality
by 2015. An African country wishes to achieve this goal, and establishes an
mterdepartmental commuttee to work with donors on a strategy and a new generation
of programmes and projects It analyses the problem and develops a problem analysis
tree relating to child malnutrition, one of the chief contributors to 1ts high child
mortality rate.

Reducing Child Malnutrition - Problem Analysis

Widespread Child

Malnutrition
1
I 1 1
Household Food High Incidence Limited Number
Insecurity of Diarrhoea of Crops Grown
]
I 1
Lack of tools Recurrent Waomen have no Limned Access
drought time to tend crops 1o Safe Water

The working group then sets general objectives for each of the problems, and hsts the
programmes and projects needed to promote these objectives. A sample of this work
1s illustrated below. Multidisciplinary teams begin workang on the specific project
designs, including one for potable water, which aims to promote two important
objectives: (1) reduce household food mnsecunty (by reducing the amount of time
women spent collecting water, leaving more time for tending crops) and (2) reducing
the mcidence of diarrhoea *

Reducing Child Malnutrition - Objectives Analyses

Reduce Child
Malnutrition
I
1 1
Reduce NH Food Reduce Incidence Introduce New &
Insecurtty of Diarthoea Nuiritious Crops
h__—g[._.__t L
; |
Provde Agncultural Increase Area F!educe Women s Time | Increase Access Extension
Implements under imgat;on Spent on Domestic Duneij 1o Safe Water [ Programme
———— |
Taols tor Work Small Scale Fotable Cooking Stoves Potable
Project Irmgation Project{ | Water Project Project Water Project

The team working on potable water designs a Potable Water Project with four main
components the construction of (1) new gravity-fed systems and (2) new bore hole

tSome “LFA purnsts” would not approve of a single project having two broad objectives, but in fact the
supply of basic needs such as water generaily advances multiple objectives
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systems to villages, (3) the rehabilitation of existing village water points, and (4)
institutional development The latter component includes the creation of a village
water supply umt within the Ministry for Rural Development, plus pilot projects to
create village water commuttees, in part to mobilise village contribuhons of labour
and local materials for the water systems.

The Minustry for Rural Development irufiates a preliminary survey to confirm the
extent of the needs and collect baseline data. During the survey, the ministry discovers
that 5 per cent of all the villages surveyed have problems with landmines, with twice
that number suffering from UXO contamination. In some districts of the country, up
to 40 per cent of the villages are affected 1n some way.

The project design team approaches the national MAC to discuss how this problem
could be addressed. Discussions raise the following points:
~  The MAC had completed a national Landmine Impact Survey, with the data
contained in a GIS database that the Ministry for Rural Development could access;
»~  Commuruties had been priority ranked based on a Mme Impact Score denived
from the survey data. A high percentage of those target communities for the
potable water project that were contaminated by landmines also were MAC
prionties for technical survey, but few villages with just UXO contanunation
were MAC priorities,
MAC implementing partniers were orgarused principally to clear munefields, and
did not have adequate staff trained in Explosive Ordnance Disposal (EOD) for
quick response to clear UXQ.

‘l

The MAC agrees that the mine action programme will respond with high prionty to
those villages nvolved in the potable water project that were landmine contaminated.
In return, the donors for the potable water initiative agree to fund a special project to
train and equip three rapid response UXO clearance teams to address UXO
contamimaton. These teams work as part of the national mine action programme, but
give first priority to villages scheduled for work under the potable water project. To
obtain the funds, one of the MAC implementation partners has to submit a standard
project proposal complete with Logical Framework and a monitoring and evaluation
plan with performance targets and mdicators.

After consultahons with the Potable Water Project design team and the MAC, the
implementation partner develops the project proposal, which 1s summarised in the
Logical Framework Analysis on the following page.
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Chapter 6

Data management tools

This Chapter addresses how new information technology, especially Geographic Information
Systems, offers important possibililies for improving not only mine action but also development
planning and management more widely.

Geographic Information Systems

A Geographic Information System (GIS) “1s a database system that allows the user to
capture, view, manipulate, analyse and model spatally referenced data. The interest
in GIS lies in the technology’s use as a spatial database system for assisting in surveys
of mine affected areas and its potential for co-ordinating demirung efforts at national
and international scales. A less frequent, but nonetheless very important, potential
application of geomatics technology involves its use in multi-sensor detection systems.
Whule the technology’s application in humanitarian demining may be n its ‘infancy’,
the growing interest in GIS is evident from special sessions on the subject at recent
demining conferences. The burgeonung of GIS systems offered by companies and
agencies mn the last few years 15 further evidence of the growing importance of this
technology in humanitarian denuning” (Mather, 2000:2).

The Kosovo case study sheds light on the potential for GIS and related tools to bring
about sigruficant improvements in the way in which humanitarian and development
programmes are planned and managed. The MACC was able to quickly éstablish a
GIS and make 1t available to sectoral agencies to assist their programming. It is clear
from the case study that the mine action commurty 1s runrung ahead of the pack in
the use of GIS-based approaches ! The following analysis goes beyond the hmated
experience gamered to date in Kosovo, Mozambique, and Lao PDR and explores the
possibilities that GIS approaches will contribute at least partial solutions to

! Thus also seems to be the case i Lao PDR and Mozambique The socio-economic sutvey conducted by
Handicap International (Hl} in Lao PDR produced a standard GIS for that country, while the Landmumne
Impact Survey and aerial mapping currently underway in Mozambigque will do the same for that country.
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longstanding co-ordination problems that bedevil the practice of international
development *

Two types of co-ordination problems

Virtually all problems in development can be seen as co-ordination issues, which
typically are more dufficult to solve in developing countries than in wealthier ones.
For an obvious example, all households i a poor community mav want a secure
supply of potable water close at hand, but lack a means of organising to obtain it.*
Even if the commumnty could obtain the water supply, mantairung 1t through the
years 1s likely to prove a more difficult problem.

In a slightly more complicated case, various members of a community might be

considering small investments that would mutually reinforce on another. Forexample:

~  One gramn farmer wants to invest in better agricultural inputs to produce and sell
a surplus of gramn;

~ A widow 1s considering a small bakery to raise school fees for her children; and

~  Anolder farmer would like to retire from manual labour and sell fertiliser he can
obtain from a relative in the provincial capital

If all proceed, the grain farmer will benefit from the available fertiliser and from the
baker who would buy the surplus grain. The baker would have a ready supply of
grain and a likely market in the fertiliser dealer who no longer produces his own
food. The fertiliser dealer can easily buy prepared food and has a market in the grain
farmer. By going forward with their plans, each benefits the others, and total welfare
in the commuruty is likely to grow because specialisation allows greater productivity.
However, it may be that none of the investments 15 feasible unless all three proceed.
Even with such a simple example, the three potential entrepreneurs may not be able
to co-ordinate their investments.

The water supply case illustrates a public goods™ problem, while the second example
18 a “co-ordination failure”? in the provision of normal, “private” goods and services.
In terms less specific to economists, we will refer to the first type as a “verncal co-
ordmation” problem requiring a method of arranging inputs (pipes, pumps, labour,
etc.) to be combined to produce (and often maintamn) a desired output. By contrast,
the second type 1s a “horizontal co-ordination” problem, where outputs from diverse

2 For examples of recent GIS-based approaches to geographic targeting for poverty programmes — a
simlar problem in priority setiing, see also Bigman and Fofack (2000); Hentschel et al (2000); Bigman et
al. (2000): and Fofack (2000)

3 Concervably, this could be done through the market (one household constructs the water system and
charges others for use), through a local government (using local taxes) or community-hased organisation
{e.g., a co-operative), or by convincing a higher level of government to provide it

*+ A “public good” exists when (1) it costs little or nothung to have an extra person beneht from it and (2)
1t 15 difficult to exclude someone from benefiting from it. A classic example is national defence Once an
army 1s in place to protect one mulhion citizens, it costs no more when another child 1s born, and that child
will recetve the same security as other citizens Together these conditions imply the private sector will
not provide such goods in socially-optimal quantities, as there 15 no means of collecting payment from
the beneficianes of from preventing non-payees from benefiting However, the state can tax the population
to pay for the public goods

5 In economucs, the term “co-ordination failure” refers to situations where individuals are unable to co-
ordinate their choices to achieve a state of affairs that would be preferred by all over the existing state of
affairs.
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projects must occur at the nght time, place, and sequence for any of the individual
projects to be justified ©

In the 1950s, early theories in development economucs focused principally on horizontal
co-ordination issues. These theories recogrused that pay-offs to individual projects
are modest in a poor economy precisely because of the povertv (1.e., lack of demand
and buving power). As such, ways had to be devised to undertake multiple diverse
investments more-or-less simultaneously, so the pay-offs from each would be enhanced
by spill-over benefits from other mnvestments, and vice versa. This type of development
economics theorv was abandoned. for two reasons,

First, such 1ssuzes are complicated and economusts of the day could not develop models
to ngorously study the implications of the theories in a truly useful manner, so
development economics lost much of its appeal to new generations of economists
(Krugman, 1995). In practice, real hife complexities overwhelmed the capacitv of
economusts and planners to “manage” economic growth via five-year development
plans.

Second, it became apparent that, in developing countries, one could not assume that
mndividual nvestment projects would be implemented properly or, if implemented,
maintained © Simple “vertical co-ordination” problems abounded. Development
prachtioners turned their attention to these and developed “programme logic” models
as tools. Over the past quarter-century, the planning and management of development
programmes and projects has tecome dominated by programme logic models.

Programme logic models are reasonably good for managing vertical co-ordmation
1ssues by focusing resources and attention on the intended objective. But this benefit
comes with a price: a narrow focus means broader imphcatons may be overlooked
and the project will have uruntended consequences, for better or worse. Over the past
25 years, certain types of problems have emerged sufficiently often that the
development commuruty has taken remedial action. This typically starts with the
addition of an extra speciahst to the project team to 1dentify and morutor, say, gender
or ecological 1ssues. With ime and experience, some of these 1ssues become sufficiently
famibiar to development practitioners that they no longer treated as “add-ons” and
nstead are “mainstreamed” — part and parcel of the planning of virtually all
development projects. Slowly, progress 1s being made in learrung how to cope with
disparate 1ssues while retaimng focus on the principal objective.

Far less progress has been made in learmuing how to deal with horizontal co-ordination
1ssues. In the 1980s for example, there was a rash of “Integrated Rural Development”

¢ In economuc reasoning, cach project creates benefits for the other projects, but entrepreneur One has no
means to get the other two Lo pay for the benefits they receive. Receiving no payment tor these spill-over
benefits, he does not value them when deaiding whether to proceed with the mvestment He will not
proceed if hus costs exceed his private benehits, even though total benefits — including those received by
the other two entrepreneurs — may exceed costs The spill-over benefits are termed ' positive externalibes”
Pollution 1s a common example of a “negative externality”. where the polluter often cannot be made to
pav tor the damages hus actions mflict on others.

" After the Second World War, the US insututed the Marshali Plan to finance reconstruction in Western
Europe. These countries already had protessional and techmcal workers, and the institutions needed to
plan, manage, and mamtain mvestment projects — ail they needed was money When simular approaches
were tried in developing countries, many investment projects tailed due to a lack of tramned and experienced
personnel and weak institutions Much development effort 1s now spent on “"capacity-bullding” 10 develop
mnstitutions, organisations, and human resources
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programmes to address the multidimensional nature of rural poverty. Such projects
generally performed poorly because top-down planning and management approaches
could not co-ordinate the activities of many specialised agencies and personnel working
on different aspects of rural development: agriculture, feeder roads, extension, mnputs,
product markets, non-farm employment, etc. (World Bank, 1997). The development
community understands the need to cope with such co-ordination 1ssues, and new
approaches are being tested,® but few expect quick solutions.

Underdevelopment fraps

Unfortunately, as the first generation of development economusts well understood,
hornzontal co-ordination is the key to ifting poor countries, regions, and communities
from their low-income traps”.® This is because one investment has spill-over benefits
for other possible investments. Some provide “forward” linkages for other investments
by, say, making intermediate products {inputs) such as fertihser and agricultural
implements less expensive and more readily available, Others provide “backward”
linkages by expanding the market for a product. Each investment may be economically
Justifiable if other mvestments go forward, but not if considered en 1ts own.

For example, the economic justification for clearing mines from agricultural land
depends principally on the benefits accruing from future agricultural production on
that land and on the clearance costs. Benefits are typically meagre in poor countries
because agncultural productivity is low, while clearance costs can be very high because
of logstical problems. So mine clearance 1n, say, a remote commurnty in Mozambique
may not be justified on purely economuc grounds because costs are high and benefits
low. However, if a feeder road is built to the commuruty, 1t will cost less to get the
mine clearance team to the village. If private traders then arrive to buy grain and sell
fertihser, local farmers may buy the fertiliser to produce more grain for sale, thus
boosting agricultural productivity. If government extension agents then begin visiting
to advise farmers on better agricultural practices, productivity will grow further. If
the government has invested i agricultural research, extension agents can also bring
mmproved seeds, boosting productivity even more. Over time, farmers will earn enough
cash to buy cattle for arumal traction, again raising agricultural productivity. Traders
will come more regularly to buy gramn, reducing on-farm storage losses, lowering
transportation costs, and creating pressure on the government to mamntain the road.
A virtuous circle is built raising the community from its poverty trap to comparative

prosperity.

The only question” how to create the virtuous circle? Because the community 1s so
poor, perhaps none of the individual investments — by public works (feeder roads),
traders (travel expense, maintainung the inventory of fertiliser, purchasing the truck),
or farmers (buying fertiliser, enhanced seeds, and cattle, building storage bins, learrung
new practices) — is worthwhule on its own. Extension agents will not visit a village
that 1s hard to get to and does not produce agricultural surplus. The government may
not want to support research for a stagnant agricultural sector. The commuttuty remains
trapped mn poverty.

# The current favourite 15 the Sector Wide Approach to Programmung (SWAP)

° For economusts, a “trap” exists when there are two or more equilibria — say one at low income levels
and a second at much hugher levels — and no tendency for market forces to lead from the worse to the
better
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A mune clearance task that mught have a zero rate of return for a stagnant rural economy
could have a annual return of 20 per cent if 1t 1s assumed the various complementary
investments are made to lift the communty from its poverty trap. Development
experience to date suggests this would not be a safe assumption.

A way forward?

One of the reasons why horizontal co-ordination problems are so intractable in
development management is that many different professions are involved, each with
their own perspectives, methods, prionities, data requirements, and techmcal language.
Typically, they also work for different agencies. Sometimes even commulnication across
these professions and among the agencies seems too great a problem to overcome.
Part of the appeal of programme logic models and logical frameworks 1s that, because
they are straightforward, they establish a common focus and facilitate commurucation
at a fairly basic level to solve vertical co-ordination problems. GIS promise similar
benefits for addressing certain types of hornizontal co-ordmation — those involving
spatal co-ordination, such as rural development Why?

First, GIS offers a means for organising the storage and collection of huge amounts of
varied data that shares one common characteristic: they exist (at least for a me) In
some specific geographic space. The basis for organising this data 1s clear and readily
grasped, regardless of one’s technical background. Data can also be summansed and
presented 1n a highly useful format — maps — with which virtually all are
famihar. The results of data analysis can also be reported on maps, an excellent
means for communicanng even complex ideas, GIS and the related data analysis and
mapping programmes represent a powerful set of tools that most development
professions will be eager to employ. As this happens, they also become a common set
of tools, and a basis for cutting across conceptual divides within the development
community. In turn, this will make the planning and management of spatial co-
ordination far easier.

This has already happened to a degree within the mine action commuruty. People
with very different backgrounds and perspectives have learned to work reasonably
well together 1n the space of a few years. Mine achion personnel are more familiar
than most in the development commurnity with using these new tools to integrate
knowledge across technical fields. In a number of cases, mine action centres are
producing maps for other development programmes and government departments.
In some countries, mine action programmes developed the first national GIS system,
which has led to common standards, simphfving data exchange 1n the future. In
Kosovo, the MACC compiled the first district-level population estimates and
distributed these to all development orgarusations. In Lao PDR, UXO LAO 1s now
trymg to obtain access to agricultural census data, which will vastly increase its capacity
for socio-economic analysis. With this, UXO LAO will be able to analyse the size of
agricultural holdings, average produchvity, the percentage of households marketing
rice, numbers of households with landholdings below a size threshold, and many
other factors that might bear on clearance decisions, for all communities
simultanecusly. It will be able to search systematically for specific negative impacts
associated with, and perhaps caused by, UXO contamination 1n severely affected
commumties Future censuses will allow systematic comparisons of changes that have
occurred in communities receiving mune action assistance, relative to others that have
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not. Such evidence will vastly increase our understanding of the socio-economic
impacts of mine action.

GIS systems also promise potent “network economies”.'” As more government
agencies, NGOs, and businesses employv such systems, increasing amounts of
information will be available to all with GIS capacities, typically at very low cost For
example, a mine action centre might be able to access the plans of all development
NGOs to see what communities they are planrung to work with, and when, greatly
sumplifving mter-agency co-ordination.

No one 1s certain where this will lead, but mine action professionals will benefit the
development commuruty greatly if they can capitalise on these opporturuties to develop
new analysis, planning, and management tools for spatial co-ordination

0 A positive network externality occurs whenever a new wdividual joms a nerwork, because all existing
members benefit For example. in the early days of telephone, few people had them so a subscriber could
not reach many businesses or friends As more subscribed, those already on the network benefitted by being
able to reach more people and businesses The Internet provides simularly powertul network externalities
The MACC expertence in Kosovo, where 1ls eagerness to collaborate with other agencies has been frustrated
because “must sector planning does not seem to have used any spatial or service area analysis” is a good
example of the situation prevailing betore network economies kick in



