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why Develgpicnt Programmes Fail

Samyel Paul*

Conventional wisdom asserts that problems of resourcas and
technology are the major causes of the failure of development programmes.
This is certainly true in ssveral - - cases, but there is no reason- to
believe that once rescurces and technology are provided, development

programmes tend to taks off successfully and remain in orbit.

Goitre Control 3 A Brief Case Study

Consider the case of the Goitre Control Programme, an
important national health programme launched nearly twenty years ago.
Endemic goitre caused by environmental iodine deficiency is prevalent
throughout the length of the southarn slopes of the Himalayas, from
Kashmir to the Naga tills, and in some pockets in otHer regions of the
country too. HNearly 40 million people suffer from this rutritional
disease which in extreme cases could cause disabilities such as
deafw-mutism, cretinism,uaﬁd feeble mindedness in four per cent of the
population.1 Though many pzople think of goitre as a cosmetic problem,

symbolised by the swelling of the neck, researchers for long have

¥ The author is grateful to Dr. C. Gopalan, former Director General,
ICMR, Drs. Kochupillai, Pandav and Nath of the All India Institute
of Medical Sciences & Ashok Subramaniam for their valuable ideas
and suggestions. He alone is responsible for the views expressed
in this paper.

1.N. Kochupillai and C.S. Pandav, "How not to Control Goitre",
Future, 1982 (Fourth Quarter), p.23.



argued . that environmental iodine deficiency hampers physical and
mental development via thyroid deficiengy and causes low economic and
social procductivity. Nearly a fifth of India's population lives in
knoun goitre endemic areas in thu states of U.P., Bihar,.J & K, Punjab,
H.P.,, Assam ancd the Northeast, West Bengesl, Gujarat, M.P., and
Maharashtra. It is this awareness that led the Government of India to

ipitiate this programme on a national basis,

Medical research has found a simple remedy for this disease,
Goitrs can be controlled by the regular use of iodised salt, All it
takes to control this disease is to ensure that adequate quantities of
iodised salt are available in the endemic goitre areas for Coﬁsumption
by the population at risk. Salt is a daily necessity, sold everywhere,
and within the reach of all people. Investment costs of iodisation are
modasts Even if iodised salt had to bo distributed all over the
country, it would not have cost more than 50 paisc per person extra
for a whole year, Thg Tesource requirements of the programme were
thus negligible. MNo pregramme could have hoped for a simpler

technology and a higher social return on investment.

Parformance
Yet the outcome of this important nationmal health programme
at the end of two decades tells us a different and dismal story.

Resurveys in endemic goitre regions and studies by research teams from
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the All India Institute of Medical Sciences and the Nutrition Foundation
of India show that the incidence of the disease in the country continueé .
to be severs inspite of the programme.2 Productidn and distribution of
iodised salt have Failen far below the requirsd levels. More than 50
per cent of the installed production capacity of iodised salt plants
remains idle. Enforcement of the existing laws to prevent non-iodised
salt from entering the endemic areas has bsen haphazard. The price of
iodised salt is higher than that of fon-iodised salt in several arsas.
Only 30 pe; gent of the population in the affected areas have been
covared by thae programmu. The public, and even doctors were hardly
awara of the programme. In short, the programme interventions seem to
have failed on almost all fronts oxcspt in Himachal Pradesh., Nor has
tha 20 year old programme been rodesigned or drastically reorganised

inspite of the mounting evidence on its poor record. It is reported

‘that a serious review of its operation is prasently under waye.

Goitre Control was a national programme planned and initiated
by the central MinistryUQ% Health though its implementation was the
concern of state governments. Since the strategy was defined as the
production and distribution of ‘iodised salt in the endemic goitre
areas, the programme's major intsrvention was in establishing new

salt plants in the public sector through the Ministry of Industry,

Distribution of iodised salt was to be facilitated by the cooperation

2., Nutrition Foundation of India, The Natignal Gpitre Control
Programme, New Delhi, 19833 C.5. Pandav and N. Kothupillai,
Endemic Goitre in Indie : Prevalence, Etiology, Attendendant
Disabilities and Control Measures", lIndian_Journal of
Pediatrics, No. 50, 1982, pp. 259=271,




of the Railwayé, and enforcement of the Prevention of.Foud Adulteration
Act of 1954 in the states concerned, The function of procuring iodisad
salt through private contractors called salt nominees was that of the
Civil supplies departments of the respective states. The state Health
Directorate was respensible for'superuising, monitoring and svaluating
the programme in its jurisdiction through its "goitre cell¥, The
additional cost of iodising salt was met entirely from the budget of
the Central Ministry of Health which appointed a Deputy Assis£ant
Dirsctor General to be in charge of the Goitre Control Programme. Thus
the major groups involved in the programme were the central Ministries
of Health, Industry and Railways, the state Departments of Hsalth and
Civil Supplies, District Magistrates, salt nominess and private retaijl
traders. At the centre, there was a Technical Advisory Committee with
representatives of all the government agencies involved whose task

was to review and monitor ths prugramme and suggest remedial measures.,

Reasons for Failyra

In retrospect, five important factors seem to account far
the poor performance of this well intended programme. Firstly, atrangs
as it may seem, the beneficiaries of the programme, namely, the people,
were no where in the picture. There was no attempt at all to publicise
tha programme, sducate the people, and mobilise their demand for its

service at the grass-roots, Ipdised salt was regarded as a drug which

3. See Kochupillai and Pandav, ope.git. for further details.,



pecple must buy, Thare was no need for them to know the reascn why !
Thzt pecple ceculd ;e a suurce of support for the prcgramme and create
a demznd pull tc which traders would have tu respond did not cocour to
the prcgramme designers. Even the medical practitioners were nct

adequately aware of the ccnseguences of the dissase and the pTugramme.,

Medical ccllege curricyla hardly paid any attention tu this problem.

Secondly, enforcement of the law to prevent the esntry of
non=-iodised salt into the districts declared as encemic goitre areas
left much to be desired. A legal ban+ presupposes thet iocdised salt
will be readily available in the notifisd areas. Enfercement required
coerdinated efforts by the state Health Directorate, Civil Suppliss
Department and District Magistrates. No mechanism Fcf such coordipa=-
tion existed in most of the states. Worse still, laboratcries with
adequate eguipment to test salt samples did not exiét at the lucal

level. This certainly weakcned the process of law enforcamant,

Thirdly, the prugramme seems to have ignored the péten-
tial market cumpetltlgh and the rcle of soccnomic incentives in the
sale and consumpticn of salt, an article cf dally usces In several
ereas, jodised salt of indifferent quality wgs sold at a price higher
than that of ncneiodised salt. This was in spite of Government's
subsidy for the icdisation of salt.e If thase fepurts are trug, it
is not surprising that trade channels did not stock up iodised salt,

Though price may nct be a significant factor in a ccnsumer's decision

in salt purchase, given his lack of awareness of the value cof icdisa-~



ticn, it would have had a negative effect cn the demand for iodised

salt., The incentive structure was thus lcoaded against the new prucuct
which the pregramme wishad to pupul&risa.é Could the family planning
prooramme be promoted by selling new cuntraceptives at a higher prics
than those prevailing in the merkst? Unwittingly, this disincentive

made enFurcément of thz law an uphill task, Ecth trede chanmnels anc
censumers had a strong motivation to go for the chaapar and more familiar
variaty of salt. In-effact the adﬁerse consaguences of thz feilure to
educate the public wors exaccrbated by ignoring the ecconomic motivaticn

of the public,

Fourthly, there were sericus inadequacics in the crganie
sational mechanisms for cuordineting the tasks of the different agenciss
involved irn the programme. The programmz agency was vrganised as part
of the Ministry of Health, The Salt Commissicner and Hindustan Salts
Ltd, operatec under the Ministry of Industry, The Railweys, of courss,
were independant of bouth. The programmz agency structure did net
reflact the tloss intersction needed amcng them. The state guvernment
departmants had no coordinating mochanism st ail. The central Ministry
of Heaith had no clcut visea~vis the stste Health  Directcrates and
Civil Supplies Dopartments, There were hardly azny funds tec be allocated,

personnel tu bs eppointad or patronege tc be distributed, The Centre

4. "Geitre is Rampant in Broach, Bulsar Districts®, Timeg of Indis,
Ahmacabad, July 5, 1283. This  article pocints out that while
traders in some towns could get common salt on credit,the Civil
Supplies Corporation did not extend credit to traders in jodised
galte In one district whers the Civil Supplics Corporatiocn mede
iodised salt available at prices ' - .. 2rg below that of
coemmon salt, public response was reported tc be good,



had nc source of inflysnce to compensate for its lack of authority to
control implementation at the state level. The limitcod impact of the
high powered technical Fevisw Cummittesz at the centre un the pregramme
bears amplec testimony tu this organisctional weakness. In shuorty, therse
was a ﬁultiplicity of agsncizs but none which was accountable for

results.5

Thus rescurces and teehnelogy were the least of the
prebleme facad by the Goitre Control Programme. The major problems scem
tu have bean stratogic and organisaticnal, which in turn have been
aggravatad by the lack of goal congrucnce betweoen central outhorities
and state governmments, The Bxperience narrated above is by no means
uniqus tu the hsalth sector. An analysis of the prograrmés in agriculturs,
rural devalopment, aducation, nutrition, and other sccial services will
show that all or most of the design and implementation pfubloms discussed
above plagus them alsu, luch cf cur experiesnce in managing development
programmeas comes From the ora of building industrial and infrastruqxure
prcjects for which blue~prints could be prepared centrzlly and a

standardised top~down style of management was appropriate, It is bocuming

5. The annual reports cfthe Ministry of Health, Government of India have
a secticn on the Goitre Control Programmes From two pages in the
sixtios, the progress report has come down to a short paragraph by
1974=75, The only data reported is gn tha production of salt.  Thers
is noc refersnce teo the progress in Jifferent states or rasurveys
undartaken in different regions,
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incrcasingly clear that this approach » is much less ralevant for
social changs and psople centred programmes.,  Public demend fer
programmzg outputs cannot be taken for granted in such cases. Nor will
a ripid programme design laid down by tho central administratora
enccurage ideas from beliw and permit the kinc of lecal adaptatiocns
and variaticns essentizl tc guud performanca and active participa-

tion at the grassroots,
g

Scme Lessons

It might be argued that these problems are mirely
symptomatic of a mors basic maleise, namely, the reluctance of
pelitical and bureaucratic elites tu facilitatec the genuiné develope
ment of tha poore There is certainly some validity in this arqumant,
especially in relatiun toc programmes which svriocusly challenge the
status quo, Yet the differsntial nerformance of deuelﬁpment progra=
mmes .. in the country shows that lack of pelitical support is not a
pervasive barricr, gDeuelopm@nt prugrammes are likely to fail sven if

political ccmmitment exists under the following cGnditiDn536
Mobilisina Demand
First of all, when a déuelopment prugramme's stratégy pays

inedequate attantion to beneficiary ncads and problems, and has no

6« How more successful programmes have coped with these prohlems has
been examined by this authcr elscwhore. See 3. Paul, Managing
Develepmont Programs 3 Tho Lesscns of success, Westview Press,
Boulder, Colarcdu, 1952,




buyilt in provisian to craafs demaiid for its services at the grassroots,
it is unlikely to sucbeggly This may seem self svident, yet it is
suTprising how many progremmes tend to ignore this simple Teqguirement.
Decigners are often convinced about the wisdom of their interventions
and Firmly believe that they have the ansuers tec the pecple's prcblems,
These beliefs are so strong that testing out answers in the field ang
working out the likely conmseguencss of the proposed courses of action are
perceived 23 irrelevant. Centralisation exzcorbates the problem as
uniform deslons are preforred and local variaticns are resisted, a
tendency which conmtributes further to poor serformence,  Frow femily

planning te nutrition and rural development, this has been the tane of

our develcpment programmes,
Capacity Byilding

Secondly, devslopment pregrammes fcr the poor whkich o nct
build strong instituticnel capacities for implsmentation at ths field
lsvel ars unlikely to perform well., In Soitre Centrcl, the focus was on
tre producticn cof iodisad salt. That its distribution and consumpticn
would call for strengthening a number of fiald egencies, training and
motivating their perssnnel, ond creating the kind of leadership which

will adapt and find its own .. anmswers as coenditions change was r

7. For & survay of different programmes, Sees. S, Paul and A.Subramanian,
"Development Programmes fur the Poor ¢ Do Strategies make -~
difference?", Lconomic ang Political Wepekly, March %, 1983,
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lost sight cf. Uﬁlike standard infrastructure prejscte, it is not easy
in these new styls development prugrammes-tu pre-nlan all answers
centrally. If field level leadership is unaqual to the task of genera=~
ting answers as new proclems emerge and look upwards fur answsrs, it is
cartain fto causa a system GUErlqad. It is unrealistic to imaéine that
the reqguired answzrs can be sent down from a centrél scurce which
cannct possibly have all the relevant infurmation and the time tc attend

te the specifics of 2 local nreblem,

Organisation

Thircly, under-estimation of the - : © ooartie
notion reguirements of a develupmert programme whose strategy calls for
considerabie inter-agency cocperation i$ an invitaticn to failure. Co-
ordination is the scarcest rescurce in any human organisaticn. Tha
more ccmprehensive and integrated a programme, the greater the burden
it places on its monagement. This assessment must preccde the design
of the progremme. If coap@%natiun is difficult tu achisve, it is
better to settle for simpler programme strategics, rether than risk
all rcund failure. To publiciss and launch massive, inter-sectoral
prcgrammes, without simultanscusly setting up strong organisztional
mechanisms for courdinaticn cr investing the leac sgency with powerful
sources of influence is an act of naiveto, or perbaps, sheer callousness,
The prcblem cof ccordinatiocn would have been less criticel if the pecpleo
themselués were well crganised and ciuld offectively demand services

on their cwna This is luast likoly te heppzn when poor and illiterate
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beneficiaries are invelved, The programme iteelf then becomes a none=
issue as happened in the case uf Goitrs Control, Here was a pPrugramms
with ne constituency worth the name. The people wére ignorant and had

no participative rolc, Neither the pPharmaceutical industry nor the
medical profession had any menetary stake in the-pragramme. There were

no advocates fer Goitre Control except a few experts sitting in far auway
Delhi, A strunger organisaticn with scme cloyt to cocrdinate, the relevant
agencies and led by cumpetant and committed managers might have mads sume
difference., The same could be said about command arsa dovelopment in

some regicns and a hust of other programmes.

Use of Incentivas

Fourthly, a develcpment programme cannot possibly suceesd
when it ignores the motivating facturs that govern the key actors partie
tipating in it, We have seen how Goitre Control unwittingly creatad
disincentives against the use of icdised salt, Saz1® of iodisad salt at
a lowsr price than that of common salt for a specified period as part of
a public educction Campaign might have attracted more consumers and made
it more difficult fur traders to sell non-icdised salt. Thers are many
New ways in which an incentive structure coulcd be built inte s develop=-
ment programme su as to encourage the participants tc work for it rather
than against. 1In fact, wherever organisaticnal Capacitics are limited,
there is a strong case for using eccnomic incentives to motivate bone~
Ficiaries.to respond positively to the programme, thus reducing the

reliance on enforcement and cemplex coordination mechanisms, While the
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market has many imperfoections, it appears that the market mechanism could
be harnesssd so as to eoonomise on the programme's scarce managerial
rasources, Ihe Goitre Control Programme : failed to s*plnit precisely
such an opportunity and minimise its management problems in the

PrOCeS5Sa

Intagrated Rural Development

Only a comprehensive anclysis of eother large development
programmes will confirm the validity of these propcsitions on a
national scale, Take the case of tho Integrated Rural Development
Programme (IRDP) on which hundreds of crores of rupees are being spent.
It is a highly publicised programme uhlike Goitre Contrel and had the
bencfit of learning from the experiences of other programmes in agrie
culture and rurzl development. Its implementation is the rospofisibie
lity of lead organisaticns which have been created at the district
level to prepare plans and coordinate the work of the multipie agancies
invodved. Despite thesé‘improved features, the current IRDP strategy
and organisational structure meke one wonder whether the problems

identified above will not hurt this ambitious programme also,

A quick look at just three dimensions of IRDP will offer
sufficient evidence in support of this view. First of all, the
programme's primary focus is on the creation cf assets or income for

poor heneficiaries (600 familiss per block per year) so as to enable
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them tc rise above the poverty linu, In their anxiety to meet annual
targets, programme staff distribute subsidies for the pﬁrchasa of milech
cattle, cemel or bullock carts, and other similar assefs to poor benzfi-
Claries whereas the maintenance and viability of these assets ovar time
receive scant attenticn. Pocr pocple generally would require cunsiderabls
support services and linkages in tarms of comz lementary inputs, raw
materials and markets to moke the most of thaif New assets or activitiss,
But this precisely is the soft spot in the IRDP strategy. Lip sarvice
is, of ciurse, paid tc this aspect, but iha fact remains that no public
-agency Can possibly create and sustain such support systems for a diverse
set of activities invelving a widely scattercd mass of beneficiaries,

As a result, the new organisaticnal structure ereated fop iRDP may méll
end up as a subsidy disbursing agency except in a few places where local
leadership and highly responsive administrators make for tha gaps in the

programme strategy,

The monitcring and control nrocésses used by the state anq
central governments at higher levcls simply reinforce the tendencies
alluded fo above., IRDP munitoring by the concerned gevernment departe
ments and banks focuses on expenditure and the distribution of assets
though there is 3 provision for sample checks on viability ovor time,

+ Naturally, field staff will be inclinec to pay more attention to targeted
actiyitieay and not the maintenance or viability of assets created in
the prceess, As in tha Goitre Control Case, hers again a redesign of the

programme cannot occur when fecdback does not shed light ch cutcomes,
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Assisting the poor to lift themsclves out of the poverty
trap is undoubtedly the most complex task in the development process,.
It is not somaething that can be accomplished by preparing district and
block level plans, though these are useful aids. The task calls fur a
measure of institutional capacity that matches the complexity of the
strategy to be implemented. The kind of dynamic and flexible Organise
sations neoeded to energise and sqpport the poor in their now activi-
ties do not seem to have smerged under IRDP auspices on a large scala.8
Inlfact, this rather than rescurces could turn out to be the critical

impediment to thce success of IRDP,

\

Policy Issyes

Several important policy issues emerge frum fhe foregoing
analysis, In a way, the experiences narrated above are an indictment
on our public expenditure policiss and controls, Our mechanisms for
reviewing public sponding lsave much to be desired, The pfocass of
strategy formulation at the programme level certainly descrves drcloser
lovks | If the different components of a strategy are incunsistent and
work at cross purposes, rescurces alone cannot possibly make up fur
this deficiencyq The typus of inputs which are brought tc bear at the
design stage and the dominant.interest groups involved are major

influences on the process of strategy fcrmulation, That initial

9s Also see M,L. Dantwala, "Rural Development : Investment without
Organisation®, Econemic_and Political Wogkly, April 30, 1983,
Dantwala quotes several examples of failure on the organisational
front.
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arrors in design ccour is understandable, But why does not monitoring
over time lead tc a sericus review and redesign of development
prégrammes? The Goitre Control experience talls us that the monitcring
being practised in many public agencies may be nc more than a ritugl.:V

A mandatery review of all progrommes svery five years or sc may be one

way to ensure that sericus attention is paid tu the use ~ of feedback,

There is considerable evidence tc show that poorly managed
development programmes tilt benefits in favcour of the better off
soctions of society. In irrigation prejects, pocr water distributicn
managément invariably benefits top-enders at the expense of tail=
enders who tend toc be the poerer farmers.g -Whan the IRDP str%tagy
fails to provide suﬁport services and market linkages to .beneficiaries, -
it is only the better off among them and these located in the mors

.deuelqped ryral areas who will still carn scme returns cn their newly
created assets and self~employment schemes. Poorer beneficiarias
tharefo:a stand tu gain relatively morec when development programmes
are better managed. Cateful attention to programme strategy and
anhanceguipatitutiunal capacities for management will contribute not
only to improved efficiency but alseo - toc a more equitable distribu-
tion of benefits. Finally, when a programme has no "constituency",

central sponsership alone dues nct seem tc be enough to ensure

9., for international evidenca-sea, A+F. Bottrall, 'A Comparative Stydy
of the Management and Organisaticn of Irrigation Proiccts, World
Bank Staff Working Paper No. 458, Washington, D,C. 1981, p.27
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pérformance. Should the process be reversed and tesign ideas that
'ffit local needs gsnerated from below? There is a strcng case for

this approach whers a mix of vifferentiated strategies for diverse

areas rather than a single grand strategy fur all seems tu be apEr Qe

priate, This will call for a drastic reform in our methodology of

planning and the relative rcles of central and local imst tutions,

A totally different view of institutional develcpment will emerge

approach
once this . (... is accepted.

Policies cannot be affectively implemented when imstitye
tional capacities . are weak., Can the set of institutions which
failed to cope with the simple programme for goitre control be
counted on té make a suceess of "Health for All by A.D. 2000"% %hera
must be a reasonable balance betwoen the complexity cf policies and
pfogrammes adopted, and the quality of institutions created to
translate them into action, As resources become more scarce and aid
flows slow down, prudenca cictates that we take a-hard look at our
institutions and strengfﬁen their capacity to accelerate the pace of

development, :



