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Executive Summary

Evaluators are often asked the question by senior decision-makers: why should I take
evaluation seriously, and devote time and effort to doing it well? The answer to this question
centers on the value of the information and understanding which evaluation can offer—in
support of ongoing management, decision-making, resource allocation, and in accounting for
results achieved.

This volume is intended to illustrate the potential benefits from evaluation. It presents eight
case studies where evaluations were highly cost-effective and of considerable practical utility
to the intended users. The case studies comprise evaluations of development projects,
programs and policies from different regions and sectors. The report’s central message is that
well-designed evaluations, conducted at the right time and developed in close consultation
with intended users, can be a highly cost-effective way to improve the performance of
development interventions.

Each case study addresses five questions. What were the impacts to which the evaluation
contributed? How were the findings and recommendations used? How do we know that the
benefits were due to the evaluation and not to some other factors? How was the cost-
effectiveness of the evaluation measured? What lessons can be learned for the design of
future evaluations?

The case studies

The case studies were prepared by the World Bank, a regional development bank, a bilateral
development agency, a government evaluation agency in a developing country, a national
NGO, and an international research institute. The cases were selected from an initial list of 25
potential evaluations suggested by some 300 evaluation practitioners and users from the
World Bank and the alumni of the International Program for Development Evaluation
Training (IPDET). The initial list of potential cases was screened to identify examples with
potentially high levels of utilization, and to eliminate those where it was not possible to
ascertain that the findings and recommendations had actually been used.

Measuring the benefits and impacts of the evaluations

Assessing the cost-effectiveness of the evaluations involved a two-step process. First, the
potential benefits and impacts of the evaluations were identified and quantified. Five different
indicators were used to assess the impacts and benefits to which the evaluation may have
contributed. It was possible to estimate a monetary value for the benefits of the first three
indicators while for the remaining two only a qualitative assessment could be made.

e Financial or other resource savings, and increased revenue;

o Increased income and employment for the target population;

o Improved utilization of public funds;

o [mproved quality of services; and

e [ntegrating economic and social concerns into development policies.



The second step involved an attribution analysis to estimate whether, and to what extent, the
evaluation had contributed to these changes. Inevitably, most evaluations are commissioned
on topics of current concern to policy makers, planners and managers, and consequently the
decision-makers were usually influenced by a number of different sources of information and
pressure in addition to the evaluation. Consequently, even if many of the recommendations of
the evaluation have been implemented, it is difficult to determine the extent to which the
evaluation contributed to these decisions. It is almost never possible to develop a strong
counter-factual or to use a quasi-experimental design to assess how the results of an
evaluation have been used. In practice, the assessment must rely heavily on information and
opinions from the evaluator and other key stakeholders, all of whom may have an interest in
either overstating or understating the impacts and utility of the evaluation. A further difficulty
is that many agencies may be reluctant to provide any comments on the evaluation. Within
this context a combination of one or more of the following approaches was used in the
attribution analysis of each case study.

e A survey of key stakeholders was conducted using e-mail and personal interviews;

e Key stakeholders were requested to give their opinions on the utility and impacts of
the evaluation;

e Available documents were reviewed to assess how the evaluation findings had been
incorporated into government policy or planning documents In some cases, this was
supported by discussion in the media;

e Evidence is presented to show that the evaluation contributed to a policy being
implemented or a program action being taken earlier than would otherwise have been
the case. The benefits are then estimated as the additional revenues or cost-savings
resulting from these timely actions; and

e Costs savings are estimated from the reorganization of government programs through
reduced salaries, elimination of waste and duplication, or economies of scale.

Where possible, independent verification was obtained through the review of the case studies
by people familiar with the programs or policies. A detailed note on the means of verification
for each case study is contained in Annex A.

Lessons learned on the design of useful evaluations

The following factors were found to influence the likelihood that the results of the evaluation
would be used and would have a significant impact on current or future projects, programs or
policies:

o The importance of a conducive policy environment. The findings of the evaluation are
much more likely to be used if they address current policy concerns, if the findings can be
prepared in a timely manner, and if there is a commitment by funding or policy agencies to
accept the political consequences of implementing the evaluation’s recommendations.

o The timing of the evaluation. The evaluation should be launched at a time when there is a
recognition that information is required or decisions must be made. It is essential to ensure
that the findings are delivered in time for them to affect decisions. This will often mean that
initial findings must be communicated informally before the publication of the final report.
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o Understanding the role of the evaluation. The evaluation is rarely the only, or even the
most important, source of information or influence for policy makers and managers.
Consequently, a successful evaluation must be adapted to the context within which it will be
implemented and discussed, and the evaluator must understand when and how the findings
can most effectively be used.

e Building a relationship with the client and developing effective communication
approaches for the evaluation findings. 1t is essential to establish a good relationship with
key stakeholders, to listen carefully to their needs, to understand their perceptions of the
political context, and to keep them informed of the progress of the evaluation. This
relationship will ensure that there are “no surprises” when the evaluation findings are
produced and disseminated.

e Who should conduct the evaluation? The case studies identified two main options, both
with potential strengths and weaknesses. In the first, the evaluation is conducted by the
evaluation unit of the managing or funding agency. This has the advantage of better
understanding of the program and its organizational and political context, and better access to
the key actors and to data. A potential risk is that if the evaluator has been closely involved in
the program’s management, it might be difficult to provide an independent view, or to
explore sensitive areas. In the second option, the evaluation is conducted by an independent
agency. This can ensure independence, objectivity and credibility, while placing the
evaluation in a broader context and making it easier to explore sensitive issues such as local
political pressures or the exclusion of vulnerable groups. However, the outside evaluator may
have considerably less program understanding and less access to decision-makers. A third
option, not reflected in these case studies, is to attempt to achieve the advantages of the first
two options—by managing and/or conducting an evaluation jointly, involving some
combination of external or independent agencies together with program staff.

o The scope and methodology of the evaluation. There is no single best evaluation
methodology, as the approach must be adapted to the specific context, the evaluation
questions and priorities, and the available resources. One lesson was that it can often be
helpful for the evaluator to propose broadening the scope of the evaluation initially requested
by the client to assess, for example, the implementation process as well as outcomes, or to
study the social and political context within which the program operates. A second lesson
was to use a multi-method approach, combining quantitative and qualitative data collection
and analysis methods, both to increase the reliability of the findings and to provide a broader
framework for their interpretation.



1. Introduction

This volume presents eight case studies describing evaluations of development projects,
programs and policies from different regions and sectors where the evaluations were judged
to be cost-effective and of practical utility to the intended users. The purpose of the report is
to provide examples of useful evaluations and to present lessons learned on how to increase
the likelihood that evaluations will be useful and that they will be influential. The report’s
central message is that well-designed evaluations, conducted at the right time and developed
in close consultation with intended users, can be a highly cost-effective way to improve the
performance of development interventions.

The case studies address five questions:

o What were the impacts to which the evaluation contributed?

J How were the findings and recommendations used?

J How do we know that the benefits were due to the evaluation and not to some other
factors?

J How was the cost-effectiveness of the evaluation measured?

o What lessons can be learned for the design of future evaluations?

The volume is inspired by two current issues in the field of development evaluation. The first
is a widespread concern that the utilization rate, even for methodologically sound evaluations,
is very low. This is true both for development evaluations (Picciotto 2002) and for
evaluations conducted in countries such as the United States where the resources and
technical expertise are greater and where it might be supposed that there is a management
culture conducive to the use of evaluation findings to improve program performance (for
example, Patton 1996). The second is the growing pressure for accountability in international
development (Picciotto 2003, Patton 1996) and the emergence of “evidence-based” policy
making.

Many reasons have been given for the low rate of evaluation utilization, including: poor
timing; lack of consultation with the evaluation clients and a failure to understand their
information needs; findings that are not disseminated in a timely way to the potential users;
or information not presented in a way which makes it easy to use. A frequent complaint is
that evaluators are too concerned with questions of evaluation methodology and pay too little
attention to why the evaluation is being done or how it will be used. Finally, the culture of
many organizations makes it difficult to accept the kinds of criticisms which evaluations
inevitably present; and a common defensive reaction in the face of criticism is to say the
evaluation was not useful.

Experts who have expressed concern about evaluation utilization have made
recommendations on how to improve the situation; others cite examples of evaluations which
have had an important impact on policy formulation or program effectiveness. For example,
Michael Patton published a very influential book “Utilization-Focused Evaluation” (1996)
which is full of examples of useful evaluations. Caracelli and Preskill (2000) trace the steady
expansion of the role of program evaluation and identify a wider range of ways in which
evaluations are being utilized. In the development evaluation field, Garrett (1999) presents
six examples of policy evaluations, conducted by the International Food Policy Research
Institute (IFPRI), which had a significant impact on resource utilization and policy
formulation, in some cases helping governments to save tens of millions of dollars. A number



of IFPRI publications have also made the case for impact evaluation and policy research as
cost-effective management and policy tools (Garrett and Islam 1998, Ryan 2002). Ingram and
Feinstein (2001) report on how the findings from World Bank evaluations have been used to
produce “user friendly evaluation products.”

The eight case studies presented in this volume provide further evidence that well planned
evaluations can be a useful and highly cost-effective tool for development planners and
managers.

How the cases were selected

Approximately 100 World Bank evaluation practitioners and staff interested in evaluation,
and the approximately 200 alumni of the 2001 and 2002 International Program for
Development Evaluation Training (IPDET) were invited to suggest examples of evaluations
which had proved of practical utility to the intended users or which had an impact on the
performance of the project, program or policy evaluated. Some 50 responses were received
and from these a preliminary list of 25 potential case studies of useful evaluations was
prepared. While most of the recommended evaluations were methodologically sound, it
proved difficult in many cases to determine whether the findings or recommendations of the
evaluation had actually been used to improve program performance. The eight cases
presented in this volume were selected through the identification of examples with potentially
high levels of utilization, and the elimination of cases where it was not possible to ascertain
that the findings and recommendations had actually been used. While the cases were not
selected randomly, they all represent common types of development evaluation. The review
process ensured that all of the evaluations are methodologically sound and that all of the
evaluations have produced benefits to the program (in terms of greater efficiency or impacts)
which far exceed the costs of conducting the evaluations.

The case studies

A total of eight case studies of development evaluations are presented in this volume. The
evaluations were conducted by:
o The World Bank (3 evaluations)

> Large dams evaluation

> Public expenditure tracking studies (PETS) in Uganda

> China’s forest policy;

o A regional development bank (the Black Sea Trade and Development Bank)
> Environmental project (KCM) in Bulgaria;

o A government evaluation agency (the Programme Evaluation Organisation,
government of India)

> The Indian employment assurance scheme (EAS);

J An international research organization (the International Food Policy Research
Institute—IFPRI)

> Wheat-flour ration shops in Pakistan;



o A bilateral aid agency in cooperation with the World Bank (AusAID)

> Water and sanitation interventions in Flores, Indonesia;

o A national non-governmental organization (The Public Affairs Centre, Bangalore
India)

> Citizen report cards (CRC) on public services.

Measuring the benefits and impacts of evaluation

Assessing the cost-effectiveness of the evaluations involved a two-step process. First, the
potential benefits and impacts were identified and quantified. These were the observed
changes to which the evaluation may potentially have contributed. Second, an attribution
analysis was conducted to estimate whether, and to what extent, the evaluation had
contributed to these changes.

Five different indicators were used to assess the impacts and benefits to which the evaluation
may have contributed. With the first three indicators, it is possible to quantify the benefits
and impacts, whereas for the last two indicators quantification was not possible, at least
within the scope of these evaluations.

e Financial or other resource savings, or increased revenue. For example: the Bulgaria
case study estimated the money saved through reducing fines for non-compliance with safety
and environmental regulations; the India Employment Assurance Scheme evaluation
recommended reductions in the wage bill for program staff and reduction of grain storage
costs through consolidating food programs; the Pakistan evaluation led to the elimination of
the expensive wheat grain ration shops; and the Bulgaria evaluation recommended ways to
generate additional revenue through advancing the start date for the sale of the zinc and
chemicals.

o Increased income and employment for the target population. The India Employment
Assurance Scheme evaluation recommended ways to increase income and employment by
enforcing the required wage/material ratios in community infrastructure construction.

o Greater utilization of public funds. The Uganda Public Expenditure Tracking Studies
significantly increased the proportion of approved education funds which actually reached the
schools.

o Improved quality of services (which have not been monetized in the evaluations). For
example, the Citizen Report Card evaluation in India helped improve the quality of delivery
of public services; and the Water and Sanitation study in the Philippines helped improve the
efficiency of water supply and sanitation services, and their accessibility to poor households.

o [Integrating economic and social concerns into development policies. The Large Dams
study resulted in greater attention being given to social considerations in the design of large
dams.

Attribution methodology

While it was often relatively easy to obtain evidence that the intended clients (or at least the
people who attended the workshops or conferences where the evaluation findings were
presented) found the evaluations “useful”, it was much more difficult to determine whether



these evaluations actually had any impact on the implementation of the ongoing project,
program or policy or on the formulation of future ones. Inevitably, most evaluations are
commissioned on topics of current concern to policy-makers, planners and managers.
Consequently, decision-makers usually have access to a number of different sources of
information in addition to the evaluation. Even if many of the recommendations of the
evaluation have been implemented, it is usually difficult to determine whether, and to what
extent, the evaluation contributed to these decisions. Often the main sources of information
on evaluation utilization are either the evaluation practitioners, who may have an incentive to
show that their study was useful; or the clients and decision-makers who may either wish to
downplay or to exaggerate the value of the evaluation. Information from all of these sources
must be critically assessed and, where possible, cross-checked from other sources. It is almost
never possible to assess the impact of the evaluation through the kind of experimental or
quasi-experimental designs to which evaluators aspire.

The following menu of approaches was used in these case studies to assess and attribute the
impacts of the evaluations. In some cases a stakeholder analysis was conducted as part of the
preparation of the case study, while in other cases the authors report on the methodology they
had used in the original study.

J A survey of key stakeholders was conducted using e-mail and personal interviews
(CRC);

o Key stakeholders were requested to give their opinions on the utility and impacts of
the evaluation but no formal stakeholder survey was conducted (Flores, KCM, Large
Dams);

o A paper trail was presented to document how the evaluation findings had been

incorporated into government policy or planning documents (PETS, EAS, KCM). In
some cases this is supported by discussion in the media (PETS, CRC);

J Evidence is presented to show that the evaluation contributed to a policy being taken
earlier than would otherwise have been the case. The benefits are then estimated as
the additional revenues or cost-savings resulting from these timely actions (IFPRI,
KCM); and

o Costs savings are estimated from the reorganization of government programs to
reduce salaries or eliminate waste and duplication (EAS).

Where possible independent verification was obtained through a review of the case studies by
people familiar with the programs evaluated (CRC, EAS).

A more detailed note on the attribution methodology used for the eight case studies is
presented in Annex A.
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2. Improving the Efficiency of the Indian Employment
Assurance Scheme'

The Employment Assurance Scheme (EAS) was launched in 1993 to provide employment to
households in poor and drought-prone regions of India and to create economic and social
infrastructure for these communities. The case study reports on an evaluation of EAS conducted by
the government’s Programme Evaluation Organisation as part of a national policy promoted by the
Planning Commission and the Ministry of Finance to improve effectiveness and reduce expenditures
on government-sponsored development programs. The evaluation recommended a number of ways
to improve implementation, to increase and improve utilization of funds, and to ensure impacts
benefited the most disadvantaged groups and regions. The cost of the evaluation was approximately
8146,000. The evaluation is judged to have contributed to a number of savings including the
consolidation of food grain stocks, which would save over $13 million each year, in addition to
annual savings of $100,000 in civil service staffing costs.

The Scheme

The India Employment Assurance Scheme (EAS) was launched in October 1993 in 1,778
rural blocks which are drought prone and disadvantageously located. The primary objective
of the scheme was to assure gainful employment of up to 100 person/days per year to the
“rural poor who are needy and want work during lean agricultural season” (Ministry of
Rural Development 1993). The secondary objective was to create economic infrastructure
and community assets for sustained employment and rural development. In April 1997, the
scheme was extended to cover all the remaining blocks of the country. The blocks were
classified into three groups depending on the size of their total population as well as the
Scheduled Caste/Tribe population. 80% of the fund for EAS was contributed by the central
government and 20% by the state governments. The total (central and state government
together) annual budgetary allocation to EAS worked out to Rs.24.6 billion or US$518
million in 1997-98. The central Ministry of Rural Areas and Employment (MRAE) was
responsible for planning, supervision and guidance. The scheme was implemented through
the development administration of the state governments.

The Ministry (MRAE) issued detailed guidelines for implementation to help planning and
implementation, and to prevent misuse and diversion of funds allocated to the scheme. The
following guidelines have a direct correspondence with the findings of the evaluation:

e The states were required to prepare block-wise annual plans containing budget
provisions, cost estimates of identified projects, estimates of direct employment
opportunities and potential for sustained employment. The District Rural Development
Agency (DRDA) was responsible for organizing the planning activities for all the
blocks in the district;

e A block was to be taken as the unit of planning. All wage-employment seekers within
the block were required to register with the village Panchayat (local self-government);

e For all works, the wage-material ratio was fixed at 60:40 to ensure selection of labor-
intensive works;

e 40% of block-level funds were to be allocated for watershed development and 20%
each for minor irrigation, rural link roads and school buildings; and

" This case study was prepared by S.P. Pal, Adviser (Evaluation), and Amar Singh, Director, Programme
Evaluation Organisation (PEO), Planning Commission, Government of India. This note is a shorter version of
a paper containing more detailed documentation on the evaluation and its utilization.



e The assets created under EAS were to be handed over to local bodies for maintenance
and upkeep.

Context for the Evaluation

In support of the government’s goal of ensuring fiscal stability, the Planning Commission
sought to identify ways to enhance effectiveness of programs through reduction in
avoidable expenditures and rationalization of allocative decisions. Two proposed strategies
for understanding inadequacies of the EAS and in deciding on the framework and
guidelines of the new scheme (Sampoorna Grameen Rojgar Yojana (SGRY)—the Rural
Full-Employment Scheme) were consolidation of similar schemes and zero-based
budgeting.

The Programme Evaluation Organisation (PEO) was asked by the Planning Commission to
assess the performance of the Employment Assurance Scheme and suggest measures for
improvement. In view of reported unsatisfactory performance of EAS and other poverty
alleviation schemes, the reforms were already on the agenda of the government. However,
an independent evaluation was needed to judge performance on the basis of hard data from
the grassroots, and to determine how exactly the restructuring could be undertaken.

Focus of the Evaluation

The Central Planning Commission, which approves the annual budget for plan schemes,
was concerned with continuing under-utilization of funds allocated to the EAS, diversion of
funds to unintended uses, and poor performance (as revealed in audit reports), and adverse
observations on the performance of the scheme in the Parliament and by the media, NGOs
and researchers. The Commission asked the PEO to undertake a comprehensive evaluation
of the scheme, and it sought the involvement and cooperation of the Ministry of Rural
Development and of state governments to enable PEO to conduct an objective evaluation of
the EAS.

The Terms of Reference included assessment of: (a) the procedures being followed at the
grassroots for identification of projects and beneficiaries; (b) whether guidelines for
implementation were being followed; (c) the nature of flow and utilization of funds at the
district and block level; (d) the extent of coverage of target groups; (e) whether the scheme
was generating adequate employment opportunities and income for the intended
beneficiaries; (f) whether the assets created are of quality and being maintained; (g)
whether there exist inter-state and inter-district variations in the implementation and impact
of the scheme; and (h) whether and what type of restructuring is required to realize its
objectives.

The Organization and Design of the Evaluation

The PEO, an independent organization of the Government of India, evaluates development
programs all over India. It is independent of line ministries and is located in the Planning
Commission, a major user of lessons from evaluation. PEO has its own field units (15) to
generate primary data from villages, households and individuals through sample surveys.
The cost of the EAS evaluation was approximately Rs.7 million (US$146,000) and took
about 15 months.



The evaluation questions for the study were of descriptive and normative type. Some of the
issues could have been addressed through analysis of secondary data maintained at different
nodes of development administration. However, a preliminary analysis of published data
and feedback from the field offices of PEO revealed that the quality, consistency and
reliability of secondary information would have to be verified through collection of primary
data at the village and beneficiary level. Some evaluation questions were, however,
outcome-related and thus warranted primary data collection.

In order to capture spatial variations in implementation and performance across states, PEO
adopted a multi-site evaluation approach with a non-experimental design. A multi-stage
stratified sample design included 28 districts, 56 blocks, 112 villages and 1120
beneficiaries spread over 14 states of India. Except for the first stage units (states, which
were selected purposively on the basis of prior knowledge) a stratified random sampling
method was adopted to select representative sample units at each stage. Structured
instruments were developed and pre-tested and sent to the concerned officers for the
selected states, districts, blocks, villages and to the beneficiaries to generate the required
data for the study. In addition, qualitative information from knowledgeable persons, direct
observation and published information were used in the study.

The representatives of the Planning Commission and MRAE were involved actively in the
study design, and in identification of evaluation issues and data needs for the study. PEO
field teams held discussions on various aspects of implementation of EAS with the officers
at different nodes of the implementing agencies to ensure adequate understanding of the
actual operation of the scheme.

Main Findings

Before finalization, the findings were presented at a seminar in the Planning Commission
and also discussed with a peer group. The comments warranted a re-survey of sample units
of a few blocks in one state to fill certain data gaps and to check the veracity of a finding.
This was done and the necessary revision undertaken in the final report (Programme
Evaluation Organisation 2000).

Implementation Guidelines

e There was little evidence of advance planning with regard to identification of works and
beneficiaries at the district or block level. The primary concern of local agencies was to
ensure maximum utilization of funds within the fiscal year;

e There were no coordination/monitoring committees in 5 out of 14 states. In some other
cases, committees existed on paper but were ineffective;

e One-fourth of the sample beneficiaries did not belong to the target group. Sample
verification of Master Rolls in those blocks where the demand for wage employment
was low revealed large scale fictitious entries: up to 90% in one state;

e In violation of the prescribed norms, many states devoted more than 60% (against the
norm of 40%) of EAS funds to materials for link roads, buildings etc. Three states did
not spend any of the required 40% of funds for watershed development projects;

e A high proportion of the funds were used for the renovation/repair of existing assets, or
for the creation of small additional facilities in existing schools and Anganwadis (child
care centers). Most of the works under EAS were executed through contractors without
any active involvement of the villagers, and assets were not transferred to local bodies
for maintenance, as envisaged in guidelines; and



e In some of the main activities, the wages paid were found to be 5 to 10 times the
prevailing market wage rates.

Utilization of Funds

e Administrative delays were largely responsible for low utilization of EAS funds; and

e The reported utilization rates at district levels (about 90%) were significantly higher
than the actual observed rates (62%) at block level. The analysis of records found that
many district authorities had inflated the reported utilization rates in order to maximize
the flow of EAS funds from the central government.

Impact

e Many villagers were unaware of the details of the scheme and only learned about
employment opportunities through middlemen and contractors;

e Only around 5% of the target group got employment each year under EAS. The
proportions range from 1% in Madhya Pradesh state to 16% in Gujarat;

e While project records reported a typical EAS beneficiary got around 63 days of
employment as against an entitlement of 100 days/annum, field work found an average
of only 31 days per beneficiary, ranging from 12 days in Karnataka to 49 days in Uttar
Pradesh; and

e A high proportion of the target population had income significantly below the poverty
line, suggesting that more employment opportunities need to be provided if a significant
reduction were to be made in rural poverty.

Recommendations of the Evaluation

e All rural wage employment schemes should be integrated and linked to food security
schemes (food-for-work). This would save on storage cost of public food stocks,
improve nutrition of the poor, minimize misuse/diversion of funds and reduce
administrative costs;

e Villagers should participate actively in identification of works, implementation of
projects, and maintenance of assets created;

e A block being the planning unit, the Block Samitis (middle tier of the three-tier local
self government) must be responsible for examining the feasibility and execution of the
proposed block schemes with technical and administrative inputs from the Block
Development Office and the District Rural Development Agencies;

e To avoid allocation of excess funds to blocks with negligible demand for wage
employment, it would be appropriate allocate funds on the basis of a deprivation/
development index—based on occupational patterns, cultivatable land and its
distribution, rainfall patterns, and availability of physical and social infrastructure;

e Book keeping with respect to inventory of assets was found to be faulty. Separate
records for each scheme were recommended; and

e ]t was also recommended that the state level co-ordination committees be activated, and
that they meet at least twice a year to review progress and recommend follow-up
actions on the results of monitoring and evaluation.
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Dissemination of Evaluation Results

The findings of the study were widely circulated and a Planning Commission seminar was
organized at which the representatives of MRAE and state governments participated. In
their Mid-Term Appraisal of the Ninth Plan,” the Planning Commission made extensive use
of the findings of the study and drew attention to the corrective steps needed to improve the
performance of the scheme. During annual plan discussions, the Commission impressed
upon the state governments and MRAE the need for follow-up actions on the results of
monitoring and evaluation. The Annual Reports of MRAE also contained information about
the commencement and completion of the PEO study.’

Utilization of the Evaluation

The Planning Commission was convinced that restructuring of the EAS was needed, and it
asked the MRAE to examine the Mid-Term Appraisal, the PEO evaluation report, and
findings of other micro-level studies on rural development programs, and to then make a
proposal for restructuring the scheme. The evaluation report was extensively discussed by
the MRAE consultative committee, and a proposal for restructuring was made. Evidence of
this is that many clauses and articles of the guidelines of the restructured scheme—the
Rural Full Employment Scheme (SGRY)—are based closely on the specific
recommendations and findings of the evaluation. A number of these are discussed below.

Restructuring of EAS

EAS was subsequently restructured thoroughly during 2000-2002. Important corrective
actions, which have a bearing on the findings of the PEO study, are the following:

e All rural employment generation schemes were brought under one program, the SGRY,
with gradual phasing out of EAS and other similar schemes;

e The new scheme is linked to food security. Fifty per cent of the annual budget of SGRY
i1s now met by drawing down the excess public stock of foodgrains;

e The DRDAs are now required to allocate funds and foodgrains to block and village
authorities on the basis of a development index, which should include the size of the
disadvantaged groups and per capita income from agriculture. This is done to avoid
excess flow of funds to blocks where there is no demand for wage employment;

e The Panchayati Raj Institutions (PRIs, a three-tier local self government) were given a
greater role by transferring funds directly to the block and village level PRIs instead of
routing through line departments. The village local government (Gram Panchayat) is
required to maintain the employment register of workers, and to explain the details of
works and employment to the village general body;

e Advance planning of works to be taken up under the scheme has been made mandatory
for approval of funds;

e The vigilance and monitoring committees are made fully responsible for ensuring
successful implementation of SGRY*; and

e Implementation guidelines have been designed to eliminate undue involvement of
contractors and to ensure that implementing agencies adhere to the required wage-
material ratio and the norms for inter-sectoral allocation.

2 Planning Commission (2000), pp. 144-145.
3 Ministry of Rural Affairs and Employment (1997-98 to 2000-01).
* Ministry of Rural Affairs and Employment (2000-01).
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Assessing the Impacts of the Evaluation
Measuring Benefits from Restructuring EAS

The reform process underway in the Indian economy since 1991 has increased the demand
for evaluation results in support of effective use of public funds and good governance. This
is not meant to imply that the entire restructuring of EAS was only due to evaluation
results. However, the findings of the evaluation have helped the government to verify the
reported poor performance of EAS and the reasons thereof, and the detailed diagnosis and
recommendations contained in the evaluation have helped in restructuring the scheme.

Benefits arising out of changes to the EAS and other rural employment generation schemes
which can be directly related to specific findings and recommendations of the evaluation
study include the following:

e The consolidation of employment generation and food security programs has made it
possible to increase the budgetary allocation to all rural employment generation
schemes from about Rs.40 billion (prior to restructuring) to Rs.100 billion now. Ceteris
paribus, this step-up in allocation is likely to extend the coverage of the target group
from about 10% to 25%;

e The draw-down of excess public stocks of food grains will lead to a potential saving of
Rs.3.6 billion per annum in the cost for buffer stock of the Food Corporation of India
(FCI), representing about 3.6% of the annual allocation of SGRY;

e The post-restructuring staff strength of MRAE is about 20% less, leading to an annual
saving of Rs.5.1 million in the salary bill of MRAE. About 50% is due to consolidation
of employment generation schemes;

e [f the wage-material ratio of 60:40 were strictly adhered to, it would have been possible
to generate 22.8% additional employment annually with the current level of spending,
or to enhance the annual earning of the existing beneficiaries by 38%. Alternatively, it
would have been possible to achieve the existing level of employment under EAS by
using only 85% of the current level of spending; and

e Allowing the PRIs to spend up to 15% of the allocated fund for maintenance will help
keep the assets created in working condition and realize EAS’ secondary objective of
generating sustained employment opportunities in rural areas.

Given the extent of utilization of the evaluation’s findings, it can be regarded as highly
cost-effective. The evaluation cost Rs.7 million (about US$146,000), compared with an
annual cost of EAS of Rs.24.6 billion (US$518 million). For example, ceteris paribus, just
financing 50% of the (pre-evaluation) allocation of EAS by draw-down of excess public
stocks of food grains would have led to an annual saving of about Rs.690 million in the
form of reduction in the cost of buffer stock operation. Similarly, the reduced staffing
levels could save around Rs.2.5 billion, and adherence to the wage-material ratios could
potentially increase employment generation by 22.8% with the current expenditure level.
The cost of the evaluation study is about 0.2% of one year’s saving of the Food Corporation
of India and is less than .03% of the cost of the EAS program.

Lessons Learned
The effectiveness of evaluation depends on a number of demand and supply side factors.

The following factors can be identified as having influenced follow-up actions on the
evaluation findings of (EAS):
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e The demand for evaluation originated from the agency (Planning Commission) which
approves plan schemes and their annual budgetary allocations, and which is responsible
for their success or failure;

e An ecnabling environment helped the fund-approving authority prevail over the
implementing agencies to ensure effective use of public funds and delivery of benefits
of development programs to target groups;

e The location of the evaluation agency within the planning agency allowed a close
understanding of the planning agency’s information needs, the overall context and
environment, the functioning and incentive structure of the development administration,
and it facilitated the effective participation of these stakeholders in the conduct of the
evaluation;

e Functional and financial independence of the evaluator from the users of funds; and

e Simultaneous assessment of design, implementation and impact of the scheme led to
better understanding of the observed phenomena and hence to practical solutions.
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3. Using Citizen Report Cards to Hold the State to Account in
Bangalore, India'

In 1993, a group of private citizens in Bangalore, inspired by the methods used by private firms
to obtain feedback from their customers, designed a Citizen Report Card to obtain similar
feedback from public service delivery agencies in Bangalore, India. This initiative later led to the
Jfounding of the Public Affairs Centre, an Indian NGO, which took over the initiative. A sample of
households were asked to rate the performance of the principal public service agencies (water
and sanitation, hospitals, telephones, power, public transport and land management). The report
found a high level of dissatisfaction with the behavior of public servants, a low proportion of
problems of ordinary citizens being solved, and a high incidence of “speed money” (bribes). The
report’s findings were widely discussed in the media and resulted in public service agencies
paying greater attention to the quality of services. A repeat survey in 1999 found a significant
improvement in the level of customer satisfaction even though the ratings of most agencies
continued to be quite low. Interviews with representatives of public service agencies, senior State
Government officials, representatives of civil society organizations and the media all confirmed
that the Report Cards, and the resulting increased public awareness contributed significantly to
the improved performance of public service agencies.

Background: the Poor Quality of Public services in Bangalore

In the early 1990s, Bangalore, in common with many other cities in India and other
developing countries, was experiencing poor quality of delivery of public services such
as water, electricity, transport, public hospitals and the regulation of land. Also in
common with other cities most of the population, and particularly the slum dwellers,
were resigned to the fact that service delivery would remain poor, that government
officials would be unresponsive and that the only way increase likelihood of obtaining
services was through bribes (“speed money”).

The Citizen Report Card Initiative

In 1993, a group of private citizens, inspired by the methods used by private firms
working in competitive markets to obtain feedback from their customers, designed a
Citizen Report Card to obtain similar feedback from public service delivery agencies in
the city of Bangalore. The Report Card asked questions about households' use of all
major public services, the reasons why they interacted with the public agencies, their
level of satisfaction with the services provided, and the problems they faced in dealing
with government service providers, including corruption and delays. Unlike many public
opinion surveys, the survey on which the Report Card was based covered only those who
had used the specific services, or who had interactions with the public agencies. Such
service users possess fairly accurate information on whether a public agency failed to
solve their problems or whether they had to pay bribes to officials (Paul 2002).

1 This case study was prepared by Michael Bamberger, a retired World Bank staffer. The case study draws on a
detailed review conducted by Ravindra (2004).
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The survey was administered to a stratified random sample of 1,130 households in
Bangalore, with a separate sample of slum dwelling households. In both cases the
respondent was the person in the household who had interacted directly with the public
service agencies. Respondents were asked to provide information on all of the services
they had used and all of the agencies with which they had interacted during the past six
months. The services and agencies covered by the 1993-94 survey included: telephones;
the Bangalore Municipal Corporation which is responsible for municipal services; the
Karnataka Electricity Board; the Bangalore Water Supply and Sewerage Board; public
hospitals; the Regional Transport Office; the Bangalore Development Authority which is
responsible for housing, plots and infrastructure; and public sector banks. The list of
agencies varied somewhat for slum dwellers as they had almost no access to services
such as telephones and public sector banks, while they were actively involved with the
Slum Clearance Board.

Findings of the First Citizen Report Card Survey (1993-94)

Table 1 summarizes the findings of the general household survey on satisfaction with
public services. On average, only 10.5 per cent of households were “satistied” with
services. The proportion of users who were satisfied reached double digits only for
services delivered by hospitals, public transport and public banks. In contrast, an average
of 37.5 per cent of households were “dissatisfied” with the services.

Table 1 Overall Satisfaction 1993-94 (General Households)

Average Percentage of | Percentage of
rating® users satisfied® | Users
Dissatisfied"®
BT (Telephones) 3.6 0 28
BCC (City Corporation) 2.9 > 49
o 3.5 6 31

KEB (Power Transmission)

BWSSB (Water and Sewerage) 3.0 4 46

Public hospitals 4.3 25 19

RTO (Public Transport) 3.5 14 36
2.5 1 65

BDA (Bangalore Development

Authority

Public Sector Banks 4.0 20 26

Overall average” S S I

@7 point scale where 7= completely satisfied and 1 = completely dissatisfied

® Combined total for people rating 6 and 7

©) Combined total for people rating 1 and 2

@ This is the simple, unweighted average for the 8 agencies.

Source: Paul 2002 ( Table 2.1, page 41). Overall average added by present author.
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Concerning the dimensions of satisfaction of the sample of general households, while 57
per cent were satisfied with the ability of public service agencies to resolve their problem,
one quarter of respondents had to make three or more visits to get the problem solved,
and only one quarter were satisfied with the behavior of staff. 14 per cent also reported
that they had to pay a bribe averaging Rp. 850 (around US$28). In additional to bribes,
Paul (2002) also discusses the “hidden costs of public services”, estimating that the
average household had to invest some Rp. 10,000 (US$350) in facilities, such as
overhead and underground water tanks, borewells, voltage stabilizers and generators, to
protect themselves from the consequences of unreliable services.”

Slum dwellers, whose expectations of what they could expect from the State were
probably much lower, expressed somewhat higher (but still low) levels of satisfaction,
even though the problem resolution rate was only 38 per cent. Thirty-two per cent had to
pay a bribe and 71 per cent made three or more visits to the agency. Despite these
apparently depressing outcomes, 40 percent said that staff were helpful, and 38 per cent
felt their problem was attended to in a reasonable time (although only 26 per cent felt it
was resolved in a reasonable time).

Assessing the Impacts of the Citizen Report Cards
The Opinions of Bangalore Residents

The Report Card survey was repeated in 1999, using a similar methodology but with
citizens being asked both to report their present experiences and satisfaction and also to
assess whether services had improved since the 1993-94 survey. Table 2 shows that, on
average, there was a significant increase in satisfaction with services, with 40.1 per cent
in 1999 indicating satisfaction with government services, compared to only 10.5 per cent
in the earlier study. The percentage of dissatisfied households decreased from 37.5 to
17.9 per cent.

Table 2: Average Satisfaction of Households with Services in 1993-94 and 1999
(General Households)

Percentage of users satisfied | Percentage of users dissatisfied
with services® with services®

1993-94 10.5 37.5

1999 40.1 17.9

@ Average for all services combining “Very satisfied” and “Satisfied”

®) Average for all services combining “Completely dissatisfied” and “Dissatisfied”

Source: Paul 2002, Tables 2.1 and 4.1. Averages calculated by present authors.

These figures appear to be consistent with the fact that slightly over half of the general
household sample believed that each of the three performance indicators—the quality of
services, the behavior of staff, and the ease of interaction—had improved in the period

2 Paul 2002, Table 2.5, page 48.
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between the two surveys (Table 3). For each indicator, the proportion of slum dwellers
believing there had been an improvement was even higher.

Table 3: Perceptions of Improvement in Service Quality (General Households and
Slum Dwellers)

Percentage of people saying there had been an improvement in:

Overall quality of | Behavior of staff Ease of
services interaction
General households® | 50.4 52.2 55.2
Slum dwellers® 66.2 68.2 56.8

@ Unweighted average is based on the 7 services covered in both surveys, namely BT, BCC, KEB,
BWSSB, Public hospitals, RTO and BDA.

® Unweighted average based on the 4 services covered in both surveys, namely: Slum Clearance
Board, KEB, BWSSB and public hospitals.

Source: Paul 2002, Tables 4.6 and 4.10. Averages calculated by the present author.

Public Service Agency Responses to the 1993-94 Citizen Report Card

The publication of the 1993-94 Citizen report Card received wide attention in the press
(but was ignored by the Government controlled Doordarshan national television), and
from civil society. While all of the public service agencies indicated their general
agreement with the findings, and all agreed they would take action, the degree of follow-
up varied considerably from one agency to another.

The Bangalore Development Authority (BDA) was the first agency to seek the advice of
the Public Affairs Centre (PAC). A series of training activities was organized to make
staff aware of the criticisms. However, the BDA’s real estate activities and administration
of large contracts made it particularly vulnerable to political interference and corrupt
practices and “BDA soon found that it was difficult to sustain the momentum of the
reform process.”

The reform-minded Administrator of the Bangalore City Corporation (BCC), who had
closely followed the Report Card initiative, promoted the creation of a forum with civil
society (Swabhimana) to play a monitoring role in partnership with BCC. Swabhimana
initiated experiments in solid waste management and created ward-level committees and
decentralized service-related activities with the active participation of neighborhood
groups.

The Water Supply and Sewerage Board (BWSSB) was able to implement some
improvements in its grievance mechanisms but was not able to address the corruption
resulting from the administrative processes for approval of new water connections, even
though the agency was fully aware of the problem.

3 Paul 2002, p.60.
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While the Electricity Board was able to implement some minor improvements, its ability
to introduce more far-reaching changes was limited by periodic shortages of electricity
and difficulties in controlling theft of electricity. Finally there were significant
improvements in the performance of the telephone company but this was during a period
in which BT was exposed to competition from private cell phone providers. For this
reason it is difficult to assess to what extent the improvements were influenced by the
Report Card.

By the time the second Report Card was published, the new Chief Minister of Karnataka
had formed the “Bangalore Agenda Task Force” (BATF), consisting of prominent city
residents. BATF was tasked to come up with suggestions on ways to improve the quality
of services and infrastructure. According to Wagle and Shah (2003), this was the first
time a Chief Minister had responded to persistent citizen demands in this way.

While the above information makes a plausible case that the Report Cards stimulated or
contributed to efforts to improve performance on the part of most of the agencies studied,
a key question is to what extent these efforts can be attributed to the Report Cards rather
than to the effects of other factors.

Feedback from Key Stakeholders on the Effects of the Report Cards’

In 2003, a local consultant was commissioned to interview a sample of senior officials
from several of the larger public service agencies (PSAs), together with State officials
and representatives of local NGOs and the local media, to obtain their perspectives on the
impacts of the Report Cards. Thirty-one persons were interviewed—I19 heads and
officials of public service agencies, five senior state officials, seven representatives of
citizen groups and four from the media. A substantial majority agreed with the Report
Card findings and recommendations. Most judged that the Report Cards had contributed
to the improvement of the quality of public services, by making both the agencies and
general public aware for the first time of the generally poor quality of services, by
proposing specific and practical improvements which could be made, and by serving as a
catalyst both to stimulate the agencies to start taking actions to improve the services and
to provide a set of issues around which civil society could organize.

Feedback from Public service agencies (PSA)

Karnataka Electricity Board: Four senior officials were interviewed. There was general
agreement about the Report Card being a good feedback mechanism. It was considered,
by and large, an “indicator of the state of affairs” and that it gave a “fairly accurate
picture of what the user really faces”. It thus served as a wakeup call to the authorities to
deal with the problems in their organizations.

All the respondents referred to the reforms introduced in KEB and the resultant
improvements. Examples included a training program for staff aimed at behavioral
change and skill development, developing a citizen’s charter, and launching a website to

4 This section is a summary of Ravindra 2004.
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provide information to customers. Some specific measures leading to positive outcomes
were: computerization of billing to overcome wrong billing (this problem had caused the
most complaints, and was emphasized in the findings of the first Report Card); electronic
payment facility; adequate supply of application forms; elimination of the requirement
that applications be routed through electrical contractors; setting up reception counters to
receive applications and complaints; voice recording systems to reduce response time;
and a mobile facility for receiving payments in remote areas.

The reforms were the outcome of a number of factors, including the State Government’s
policies, the Electricity Regulatory Commission’s service delivery code, the support of
the Bangalore Agenda Task Force (BATF), and citizen pressure. The Report Card had
helped create awareness about KEB’s shortcomings and accelerated the reforms.

Bangalore Water Supply and Sewage Board (BWSSB): Four senior officers were
interviewed. In the absence of any such previous study, the opinion was that the Report
Cards had helped create awareness about the role of PSAs and how ordinary people
viewed them.

All the respondents were quick to point out that BWSSB had taken several measures
towards customer orientation; staff behavior had improved following training programs.
A public grievance redress system had been developed. Water adalats (water courts) now
meet periodically to sort out consumer problems. The various services provided by the
agency, along with time limits, are displayed in all offices of the Board, thereby
promoting access to information. Services to the poor had improved through provision of
individual water connections to their houses. However, all these changes could not be
attributed solely or even largely to the Report Card. The changes were more the outcome
of BWSSB’s own initiatives and government support, with the Report Card acting as a
catalyst. The role of citizen groups and resident associations in demanding better services
was also acknowledged.

Bangalore Municipal Corporation: The five senior officers interviewed were well
informed about the Citizen Report Cards and quite appreciative of its utility. They felt it
was a good tool to obtain people’s feedback; all of them had interacted with the Public
Affairs Centre on more than one occasion. They generally agreed with the findings. Solid
waste management had seen marked improvement with the introduction of door-to-door
collection of garbage. Committees had been constituted for inspection of roads to ensure
quality control. A manual on road maintenance had been made available to citizens. The
assessment of property tax had been made simple and transparent through a self
assessment scheme. This had resulted in increased tax collection and reduced corruption.
Time limits had been prescribed to attend to public complaints. Staff behavior had
improved and there is now greater interaction with citizen groups.

In view of its numerous functions and the presence of elected representatives, BMC
receives public scrutiny to a considerable extent. The respondents admitted that public
pressure does push them to better performance. They also noted the increased civic
activism in Bangalore in recent years, given the large number of NGOs and resident
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groups. BMC had in fact taken the initiative in setting up Swabhimana, a forum to work
together with citizen groups. They judged the Report Card to have served as a good tool
to keep up public pressure and increase accountability.

Feedback from State officials

Five senior State officials, familiar with the Report Cards, all considered that the impact
of the Report Card was positive. The Principal Secretary to the Chief Minister stated that
“the work done by the Public Affairs Centre, especially in the context of analyzing
citizen satisfaction levels and feedback on the quality of public services, has had a
profound impact on my work as a public manager” He believed that “both public policy
and its implementation are considerably refined by an energetic and comprehensive
Report Card system”. The Finance Secretary of the State, who had earlier worked as
Director (Finance) in the Electricity Board said that the PAC enjoyed credibility as an
impartial and independent organization. The Report Card “reflected what the user faces”
and “helped to deal with the problems as seen by the users”.

At the launch of the Millennial Survey of Kerala’s Public Services, the Chief Minister
said: “I would like several Public Affairs Centres to be set up in this state. I need to get
citizen feedback on government’s services without bias or expectation of favors. I want
independent feedback that can be trusted. That it has been presented here without fear or
bias is the merit of the PAC findings even though they are critical of our services. I
propose to act on the findings provided by the PAC study”.

Respondents also mentioned some limitations of the Report Card, such as lack of
sufficient publicity. The first Report Card particularly was not well known. One reason
could be that the Report Card was prepared in English, and the local language
translations were not brought out. Even in PSAs, the findings of Report Cards were
known mostly to top management. Moreover, the findings projected the PSAs in negative
light, ignoring their achievements.

Feedback from Citizen Groups

Representatives of seven citizen’s groups were interviewed. All of them were well
acquainted with the Report Card and the PAC, and were generally appreciative of the
work done by the latter. They generally agreed with the findings of the Report Cards and
believed that they reflected people’s perceptions. One of them said that the Report Card
could serve as an "eye opener" to the PSAs. The Report Card had helped citizen’s groups
understand the processes of citizen — government interaction, especially how service
providers respond to the needs of the people. A few of them were able to take up some of
the issues raised in the Report Cards with the concerned agencies, such as the redress of
public grievances and setting up ward committees with the government to press for
decentralized governance.

One perception shared by all respondents was that the service providers had become
more transparent. The interaction between the PSAs and the citizens, especially the
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resident associations, increased, and officials became more prepared to share information.
After the second Report Card, the State Government also showed considerably more
interest in city affairs and set up the Bangalore Agenda Task Force. Improvements in the
quality of service and the behavior of staff were visible in all the agencies, though in
varying degrees. Government and PSAs had become more proactive and started
collaborating with citizen groups including PAC in improving the quality of life. The
Report Card had served to focus attention on people's voice and to increase public
awareness.

While the Report Card had created greater awareness among those who had access to it,
the respondents felt that the dissemination was poor. In the absence of local language
versions, knowledge of the Report Cards seemed confined to the English speaking public.

Opinions of the Media

The four media representatives interviewed all opined that the Report Card constituted a
productive effort at creating awareness about how the PSAs fared in the eyes of the
people. The findings were realistic and "brought to light what existed". However, the
study ignored the constraints faced by the PSAs in bringing about reforms.

In terms of impacts and outcomes, the general view was that in the absence of self-
evaluation by PSAs, the Report Card served to highlight the problems faced by the
people and exert pressure on the agencies to take corrective action. A number of factors
accounted for the actual improvement in the quality of public services—government
initiatives; people pushing for reforms; and media pressure. The contribution of the
Report Card was to accelerate the process. While the impact of the first Report Card was
limited, the media had also participated in the public meetings organized by the PAC
after the second Report Card, and this had contributed to greater awareness. The media
reported the findings of the Report Cards but it was admitted by the respondents that
there was no sustained effort on their part to track the action taken by the PSAs on the
Report Card findings.

One media representative stated that “Dr. Paul and his Public Affairs Centre have opened
doors, even windows for a healthy téte-a-téte with our service providers... (At the public
hearing, officials responded) not in anger, but with humility, admitting their faults and
making very clear that they mean business: the welfare of the citizenry, the betterment in
the quality of life, was uppermost on their agenda...... The Public Affairs Centre will, no
doubt, keep up the pressure. And so should we.”

Some Criticisms of the Report Card Studies

Despite the generally favorable reactions to the Report Cards, a number of criticisms
were expressed in the interviews. The main criticism by PSAs concerned the fact that
only customers were consulted; the views of the service provider agencies were not
solicited. In their opinion this introduced a serious bias as only the negative side of the
story was presented and no reference was made either to the serious constraints (such as
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budget constraints) affecting many of the agencies, or to the significant progress made by
many of the agencies over the period covered by the study. Both PSAs and civil society
felt that the design of the study could have been improved if they had been consulted. It
was also felt that the impact of the reports was limited by only being published in English
and by their relatively limited dissemination.

Was the Evaluation Cost-Effective?

Each Report Card took about 7 months to complete and cost $10-12,000 to prepare. In
addition, the PAC devoted considerable time to dissemination of the survey findings,
persuasion of government departments about the need for change, and direct support for
several departments which had asked for assistance. The available evidence suggests that
while other factors were also at work, the Report Cards made an important contribution
to the improvements in public service delivery in Bangalore. The investment of about
$22,000 in the two Report Cards, plus follow-up dissemination and collaboration with
government departments, helped contribute to an estimated 50 per cent improvement in
satisfaction with all major public services. Thus, the report cards do appear to have been
highly cost-effective.
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4.  Assessing the Effectiveness of Water and Sanitation
Interventions in Villages in Flores, Indonesia'

The Flores Water Supply and Sanitation Reconstruction and Development Project (FLOWS) was
designed to increase the provision, access, effective use and sustainability of rural and urban
water supply and sanitation facilities with an emphasis on development and strengthening of
project management. The case study describes an evaluation which used the “Methodology for
Participatory Assessment” (MPA) to look at the delivery, quality and sustainability of FLOWS
services through the eyes of both user communities and external technical researchers. The
evaluation found that: (a) while most projects were completed, the quality of services was
declining, (b) most of the benefits were monopolized by the better-off sectors of the community,
with the poor significantly under-served, and (c) the program failed to address issues of social
conflict which continued to undermine project effectiveness. The evaluation made a significant
contribution to the Government of Indonesia’s Water and Sanitation Policy by showing firstly,
that many of the policy’s stated principles of community management through gender and social
equity were often not translated into practice, and secondly, that when these principles were
implemented, they led to significantly better outcomes for the intended populations. The
evaluation cost an estimated 3150,000, compared to a project cost of around $20 million.

Background

In December 1992, Flores island in the eastern archipelago of Indonesia suffered a major
earthquake and tidal wave. This event claimed several thousand lives and destroyed most
of the existing, meager infrastructure. Some of the subsequent emergency relief efforts
progressively evolved, or gave way to longer-term development projects. The water and
sanitation sector was a priority. One such project was the AusAID*-assisted Flores Water
Supply and Sanitation Reconstruction and Development Project (FWSSRDP, later known
as FLOWS). An evaluation was conducted about five years after the projects had been
completed.

The aim of the five-year FLOWS Project was to assist the Government of Indonesia
(GOI) with reconstruction and development of water supply and sanitation facilities in
urban, peri-urban and under-served rural areas of Flores Island, in Nusa Tenggara Timur
Province. It was intended that the initial emergency assistance would be followed by
longer-term assistance with the reconstruction and development of water supply and
sanitation (WSS) infrastructure. The project officially commenced in July 1994. The
project goal was to promote social and economic development by increasing the
provision, access, effective use and sustainability of water supply and sanitation facilities
in urban and rural communities, with emphasis on development and strengthening of
project management.

1 This case study was prepared by Richard Hopkins and Nilanjana Mukherjee, and is based on the findings
detailed in the full study report Flores Revisited, written by Christine van Wijk, Kumala Sari and the
Pradipta Paramitha team, Nina Shatifan, Ruth Walujan, Ishani Mukherjee and Richard Hopkins, draft dated
December 2002.

2 AusAID—the Australian Government Agency for International Development.
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A number of key aspects of the project design were based on AusAID experience from
earlier projects in the Eastern Islands, including: targeting of economically disadvantaged
communities and families; community participation, and engagement in decision-making
processes; integrated environmental health education to reinforce the sanitation program;
demand-driven interventions; cost recovery through community capital cost contribution
and user fees; training, human resource and institutional strengthening; and involvement and
development of local NGOs.

The Australian contribution to project costs covered technical assistance and training, and
the procurement of goods and equipment. The balance of materials and equipment, and the
costs of construction work were met by the GOI, with communities also making significant
contributions to the rural component works. Total estimated project costs exceeded US $20
million.

The Evaluation Methodology and Costs

The universe for the study was defined as all 260 sites in Flores where village water
supply and sanitation projects were carried out between 1994-97. The universe thus
included sites covered under the AusAID-supported FLOWS project, a World Bank
project, village projects assisted by CARE International, and by national NGOs. A
stratified random sample of 63 sites was drawn from the total of 260, properly
representing the geographic spread in 5 mainland districts, the different projects, scheme
size and type of technology, topographical and climate variations across the main island,
and different levels of accessibility.

The Methodology for Participatory Assessment (MPA)® was used for the study, with
fine-tuning of the tools to the local culture and language. The MPA combines a set of
participatory research tools with quantitative analysis to assess sustainability and
effective use of water supply and sanitation services, while also assessing the extent of
gender- and social- equity achieved in project processes and outcomes. It uses specific
techniques to involve groups that may not otherwise be consulted. For reasons of lack of
access and non-functioning of some selected facilities, it was only possible to complete
the full MPA assessment in 52 of these 63 villages. For the rest, key informants and
secondary data sources provided the information collected.

Gender-balanced teams of Indonesian researchers with a mix of technical and social
assessment skills, and trained in the MPA, facilitated the participatory assessments in the
local communities. Within each village, sampling was carefully undertaken to ensure that
all groups, especially those traditionally marginalized—women and the poor—were
included in the assessments. Training, field supervision, analysis and quality assurance
support were provided by the World Bank’s Water and Sanitation Program for East Asia
and the Pacific (WSP-EAP). The approximate total direct costs for the study were:
US$45,000 for international consultants, and US$105,000 equivalent for the national
inputs. The study took 12 months from conceptualization to the completion of the first
draft report in English.

3 Methodology for Participatory Assessments (MPA). See Mukherjee and van Wijk (2003).
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The study looked at present water supply, sanitation and hygiene conditions through the
eyes of both the user community and external technical researchers. It examined the
extent and effectiveness of the communities’ use of the improved water supply and
sanitation facilities provided through the project and reasons underlying these.
Institutional, poverty and gender aspects of project outcomes were studied and their links
with service sustainability were investigated. Conclusions and recommendations were
then made to contribute to ongoing policy development and institutional reform processes
in Indonesia.

Key Findings

What was working? Water supply schemes had been completed in 87% of the sample
villages. Almost all were still working to some degree, 3-8 years after construction. The
communities themselves kept the schemes operating, with minor maintenance and
repairs. However, service levels had fallen significantly at more than half the sites, and
22 per cent of the systems were providing little or no water for more than three months of
the year. In the area of sanitation, household toilets constructed by the projects were
almost all still functional. The distribution of toilets between and within villages was very
uneven, ranging from 6% to 100 % in different villages, with an average of 54% of
households owning improved toilets.

What was not working and why?  In 13 per cent of the sample villages water supply
schemes were never completed—in some cases not even begun—even though
communities had contributed cash and labor. Social conflict was the major reason,
especially concerning the sharing of water resources between villages. The projects had
no mechanisms to deal with this important determinant of sustainability, neither in
brokering agreements nor in facilitating alternative supply options in the absence of
reasonable agreements. The more ambitious schemes were more likely to expose
conflicts, and conflicts tended to be more severe in drier areas, where competition for
scarce resources, especially during the dry season, was more pronounced.

Did the poor gain access to improved water supply and hygiene? Access to improved
water supplies was rated as “good”™ by the users in 85% of villages. While there was no
evidence of systematic exclusion of the poor, the adequacy of water was generally less
for this group. More than half the water supply schemes had been modified from their
original project designs, almost always through house connections from the piped
network. As the systems were designed for communal standpipes only, take-offs for
house connections affected flows in the rest of the network. These adaptations resulted in
inequitable capturing of benefits by certain sections of the community, usually the better-
off and the powerful.

Where public standpipes were functioning, some curious restrictions had been imposed
on their use, ostensibly for hygiene-related purposes. Their origin and rationale were
unclear but mostly those without house connections, i.e. the poor, felt the burden. The

4 According to users “good” was a relative concept, only meaning that access was “better than before the
project”, when they used to have to walk to water sources much farther away.
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projects generally provided up to 45 “demonstration packages” of toilet construction
materials to each village, leaving the village leaders to decide who should get them. In
many villages ordinary men and women either never got to know about these packages,
or were unaware who had received them, while village leaders were reluctant to explain
what had happened. Households which currently own improved toilets are predominantly
from the upper or middle classes of village populations.

Access to improved toilets was extremely variable in different villages. While almost all
toilets were being used, three-quarters of all adults and children still defecated in places
other than toilets at times, and infant feces continued to be disposed of unsafely, in places
other than into toilets. Most poor women and men considered frequent hand washing both
unnecessary and less than feasible—given that they rarely have house connections and
must carry all their water home from external sources. Due to the project-promoted
“rule”, most women and men in the study communities also tend to believe bathing and
washing of children at public taps to be a “bad hygiene practice”. This is actually a good
hygiene practice, especially in dry areas, as prevention against skin and eye infections,
amongst other things. It also reduces the workload of women and girls. This “rule”
evidently further inhibits the practice of good hygiene by poor households.

A few made key decisions for many. All the sampled projects were designed around
participatory, community-based approaches, in theory. But in implementation, ordinary
villagers (both men and women) had little say in the key project decisions. They had
participated in less than 20 per cent of decisions about choice of technology, level of
service or locations for facilities; and in less than half of decisions regarding the selection
of committee members and financing arrangements. These matters were typically decided
by project staff with the village elite or community leaders.

Financial sustainability was threatened and the poor burdened unfairly. User payments
did not cover full recurrent costs, and 59 per cent of communities even had major
shortfalls in covering direct operating c