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Executive Summary

In o community-based and demand-led
project, the appropriateness (fo participate in
the project) of the communities identified and
selected, the relevance of selection criteria, and
the project’s ability to be flexible and adaptive in
responding to  community demand and
priorifies, has important consequences for the
success or failure of the facilities provided by
the project. Effective social mobilization plays a
pivotal role in improving the community's
understanding of the project rules, the project's
potential benefits, their sense of ownership and
eventually the sustainability of facilities
provided.

The Study has shown that ambiguities in project
rules, the drive for ambitious targets, and
unbalonced resource allocation, lead to
compromising the quality of community
mobilization. This aoffects the ability of the
project to respond to the true needs of the
community, and may eventually result in the
loss of communily confidence. H project
monitoring systems are not in place, such issues
might not be identified in a fimely manner,

leading to the waste of significant resources
invested by both government and communities.

An imporiant issue highlighted by the Study is
the need for consistent sector policies based on
a clear set of rules, to allow demand led
projects fo operate effectively  without
competing with others which employ subsidies.

This Study is based on the experience with o
new type of monitoring, Process Monitoring
caried out in colloboration with the Project
Management Unit (PMU), and focuses on key
lessons leamt during community selection and
scheme idenlification in the Community
Infrastructure Project (CIP). It documents how
the Project has adapted as o result of Process
Manitoring, and how project rules have been
refined to improve and enhance the
parficipatory and demand driven elements. The
study indicates that the CIP experience s likely
to both stimulate o debote on sector policies,
and influence the development of such policies.
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Background

In 1996 the Govermment of the North West
Frontier Province (NWFP) initiated, with
financial assistance from the World Bank and
the Swiss Agency for Development and
Cooperation ~ (SDC), the  Community
Infrastructure  Project (CIP); an innovative,
demand-driven project expected to benefit
some 400,000 people in 55 urban and rural
communities in the province over a period of 5
years. Coordinated by the Local Government,
Elections and Rural Development Department
(LGE&RD), the Project is implemented by a
Project Management Unit (PMU).

Given the new pattems of interaction between
communities and government, SDC agreed fo
support Process Monitoring (PM) as a way of
monitoring key project processes. It was hoped
that PM would generate timely qualitative and
quanfitative information  which would be
communicated to and influence the decisions of
project management and result in changes in
project processes which would improve project
implementation.

CIP employs participatory, demand-driven
strategies to idenfify needs and upgrode
infrostructure in poor urban and  rural
communifies. This includes investments in water
supply, drainage, flood profection, streets and
tootpaths, sanitation, solid waste management
and community  facilities. Diverging
considerably from traditional  supply-driven
approaches, and operating in an unclear policy
environment, CIP is being closely observed by
both supporters and detractors.

The Project is being implemented in 4 phases
covering 12 communities in Phase |, 14
communities each in Phases Il and Ill, with 15
communifies covered in Phase IV. While the
number of communities covered in each phase
is limited, and communities have to be
prioritized, eligible communities may also be
included in a loter phase. The project cycle in
each community consists of

i. identification,

ii.  preparation,

ili.  confirmation,

iv.  implementation and

v.  operation ond maintenance.

A recurring issue has been the inherent tension
between meefing the Projects physical targets
and managing sometimes complex community
processes. A high rate of community "drop out”
(i.e. selected communities which are later
excluded from implementation), was noticed
early in the Project, ond was a cause of
considerable concemn. A drop out rate of 37
percent (7 out of 19) in Phase | and 48 percent
(16 out of 33) in Phase |l was observed.
Clearly, there were problems with the way in
which communities were selected. The “drop
out' issue was of porticular interest to the
Projedt, since it relates to the critical processes
of scheme/community idenfification and
selection, the appropriofeness of the criteria
employed, and ofher key aspects of the social
mobilization process.
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Summary of Findings

By using PM to monitor the community seledtion process, several problems were deteded. Some of

the main ones were:

1. Ambiguity in project rules and lack of darity in communicating rules related o identification
and selection to both staff and communities

NOo LA WD

Community conflicts

The first three problems are due to
shortcomings in Project rules and processes.
Improving these rules and processes could
lower the drop-out rate and ensure that
communities are effectively mobilized and
valuable resources not wasted. Examples of
Project rules which remain unclear are those
related to the presence of existing infrastructure
in a community ([community selection criteria
indicate that a community should lack basic
infrastructure, but there is no clarity regarding
the extent of infrastructure which might be
present) and targeting low income communities
(there are no clear criteria regarding what might
constitute a “poor” community). An important
issue relotes to the lack of clority amongst
Project staft regarding rules and selection
criteria, which might result in the selection of
communities which are not eligible according fo
the rules. Moreover, communities are also not

Inappropriate community selection criteria

Lack ofcomplementarity between andweaknessesinthe technical and social feasibility assessments
Bureaucratic procedures leading to delays in physical implementation

Preserice of other programs and projects with “softer” eligibility criteria

Inconsistent and unclear policy environment

clear about selection criteria, and their ‘own

eligibility.

The fourth problem, while not entirely in the
Projects contral, could be parly solved by a
more effective way to assess community
suitability and readiness to paricipate in the
Project. Communities with greater commitment
and need are less likely fo lose their anthusiasm
and to endure the long wait before physical
implementation commences

The fifth ond sixth issues relate to an
inconsistent  policy environment, and the
presence of other programs and projects which
may offer subsidies and “softer” eligibility ferms,
Communities are more likely to wait for these
programs, unless demand is very strong. If
these soft programs exist in parallel to a project
whose rules include cost-sharing, it can
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undermine its objectives. A dialogue af the
policy level is important to ensure that a more
consistent policy environment is adopted with
respect 1o subsidies ond padicipatory
approaches.

The last issue identified, relates to the
effectiveness of the selection process in
responding to true “community” demand, and
the Project’s capocity fo build awareness and
mobilize communities. At times applications
have been submitted by one or small groups of
individuals without the consensus of the
community. As the entire community has to
contribute 20 percent of the capital cost of
community infrastructure,  their lack  of
involvement at this stage can lead to internal
community conflicts. As CIP communities are
large (with populations of several thousand),
they comprise of diverse groups, and may lack
the cohesion of smaller communities. Effective
social mobilization can oddress some social
conflicts, but others might be beyond the
capacity and mandate of the Project to address.
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Communities can participate in the Project if
they have at least 500 households or a
population above 3000, low-income status,
i.e. less than Rs. 2,000/month/household;
lack of basic infrastructure; and if they are
willing to contribute 20 percent of the cost of
secondary and tertiary infrastructure (i.e.
community infrastructure).

During Phase |, communities were often
selected directly by the Project on on od hoc
basis, resuling in an externally-  driven
relationship with the communities. In this Phase
19 communities were identified, out of which 7
were later excluded, o drop-out rate of 37
percent. Two communities were excluded for
not meeting the selection criteria, 4 due to
lengthy procedures/competing programs, and
one community lost interest and dropped out
itself.

Using findings from PM, the Project revised ifs
communily identification and seleclion strategy.
In Phase |, adverisements were placed in
newspapers, which made the process more
transparent and allowed communities to
express demand through ‘"opplying" for
participation in the Project.

As a result of this new ‘communicatfion”
strategy, 150 communities applied from all
parts of the province. After an initial screening,
33 communities were recommended fo the
Projects Steering Committee (SC). Following
approval by the SC, the preparation stage
began. An early drop out of 3 communifies at

WATER AND SANITATION PROGRAM

the preparation stoge was, however, evidence
ot further shortcomings in the community
selection process. As the SC, which is expected
to meet quarterly, only met very irregulary,
Project staff would have to rush to prepare for
these irregular and unscheduled meetings. As
the SC has the authority to approve the
selection of communities, Project staff have
rushed to prepare lists for the SC meetings
which are planned in an ad hoc manner. Such
short-cuts have led to the recommendation of
ineligible communities,

In the absence of o funclional M&E and MIS
system the Project did not have a way to identify
problems or diagnose the reasons for them.
Through diagnostic discussions with the PM
Team, the Projects Planning & Community
Development [P&CD) Directorate identified the
main couses of “drop-out” as: inadequate
technical/financial feasibility, scattered
seflement pottems and poor coordination
between government line departments.

The Project responded to PM observations and
recommendations by revising their procedures
and sending an advance team consisting of a
Planner, Assistant Director and Social
Organizers to visit some communities. This
"team’ visited 30 communities, which resulted in
the completion of 14 Community Action Plans
(CAPs) and the dropout of 16 communities; 2
due to competing programs, 3 because of
failure to meet selection criteria (on defailed
field verification), 2 due to lack of technical,
social and/or financial feasibility, and 2
communities lost inferest and dropped out

Scheme Identification & Selection Rules



UNDP - WORLD BANK

themselves. It was found on investigation that
due to planning and staffing constraints the
entire team rarely visited the field; often part of
the team or only one individual would visit
communifies.

Table |: Community Drop-out status by Project Phase

second phase suffered from lack of attention to
important technical feasibility issues, with
technical staff not being involved in the
selection process. This highlights the imporfance
of coordination between social and fechnical
aspects of a project.

Preparation

Phasel| Preparation & 19 7 37
Confirmation
Phasell| Identification & 150 33 16 48

Surprisingly, the drop-out rate in Phase Il was
even higher than in Phase |, despite using o
transparent approach in selection/identification.
This appears to be counter-intuitive, but further
analysis highlighted the imporfance of a
coordinated social and technical assessment.
The problem actually arose from the fact that
technical assessments were not carried out.

The difference in the dropout rate in the two
phases can be attributed to the fact that in
Phase |, technical feosibility studies were
conducted by engineers while in Phase |l

Table Il: Reason for Community Drop-cut

In phase-1l the community idenfification team
visited 33 communities (short listed from the
list of 150 communities who applied) scattered
throughout the Province, Unfortunately, time
and staff constraints resulted in @ hurried and
superficial analysis. The pressure of physical
targets, lack of coordination between social
and technical units of the Project, and the fact
that the community development unit was not
fully staffed and equipped, affected the quality
of the cofimunity idenfification and selection
process.

|l

Phasel 29

5 14

Phasell 19 55

13 13

communities were largely identified by a single
Community Development Advisor from the TA
consultants, with some assistance from the
community development section, and without
the help of technical feasibility studies. While in
the first phase community development sioff
were not fully on board and selection was
undertaken by traditional engineering staff, with
litle attention to critical social analysis, the

The community's perceptions of the couses of
drop-out  or  exclusion often  differed
considerably from those of the Project. This
failure  to  understand and communicate
effectively with communities resulted in
confusion and frustration  among  both
community members and Project stoff. It was
plain that the problem could be sclved by
developing more porticipatary strategies  and
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providing the resources (staff & logistics) to
establish befter and more continuous contfact
with  the  communities. The  contact
methodologies (in one large formal meeting)
employed, were not the best mechanism for
raising awareness ond  communicafing
effectively with the community. Again, the time
and resource constraints, combined with a lack
of understanding of and poor training in
partficipatory methodologies, resulted in the
Project adopting this less than satisfactory
methodology.

An analysis of the principal causes of "drop out'
follows.
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particularly affects communities where difficult
physical conditions mean higher costs and
more complex projects, as for example in the
southern part of the Province (where there is
also a higher incidence of poverty).

The community is expected to pay 20 percent of
the cost of community works. In Inzerbanda and
Chakra the communities met all other selection
criteria and were willing to pay up to 40
instead of the required 20 percent share of
community works. However, rules on the rafios
of costs of primary and secondary
infrastructure, which were inferpreted as being
inflexible by Project stoff, did not allow these
communities to participate in the Project.

Table |Il: Drop-out due to Idenfification / Selection Strategy ard Selection Criteria

o 8 —| y =i ] ]

No of communities 2 3

Percent 29 1%

Reasons Identified Inflexible rules on primary and Inflexible rules on primary
community infrastructure and lack and community
of clarity on role of existing infrastructure
infrastructure in determining
community eligibility

a) Limitations in ldentification /
Selection Strategy and Selection
Criteria

Project rules on the ratio of costs of primary
and community works are a crifical issue.
Primary works are trunk infrastructure (e.g.
main roads, tube wells etc) and require a high
degree of technical expertise to execute. These
are being implemented through contractors.
Community works include simpler works such
as street pavement, drainage etc. These are
being implemented by the community
themselves (it should be noted that
communities are not paid the standard 15
percent profit that contractors are paid to
execute works, due to government rules). Rules
state that the cost of primary works should be
about 50 percent of the cost of community
works. This rule limits the nature and scope of
primary works that can be undertaken, thus
disqualifying certain communities who require
a certlain amount of primary work to be
undertaken in  their sub-project.  This

lack of clarity on  such rules, poor
documentation ond poor communication
meant that obligofions and responsibilities
remained unclear to both Project staff and
community. This resulted in the exclusion of a
number of communities, who with a slightly
more flexible interpretation of rules, might have
been good candidates for parficipation. Such
communities either opted out (as they were only
interested in a cerfain mix of infrastructure) or
were not selected. Communities willing fo
parficipate and share costs, for example, were
excluded due to existing infrastructure (e.g. Teri,
Hozar Khani). However, drop-outs due to
selection criteria did decrease somewhat in
Phase Il, (19 percent compared to 29 percerit
in Phase ), mainly due to better information
and clarfication of rules on existing
infrastructure.
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b) Weak Technical
Feasibility

and Social

During Phase |, communities were identified by
engineering feams, and drop-out on technical
grounds was limited.

infrastructure could not be implemented at
reasonable cost.

The remaining 2 communities (28 percent)
dropped out due to lock of effective social
mobilization and the unwillingness of the
communities to confribute 20 percent of the

Table IV: Drop-out due to Weak Technical and Social Feasibility

No technical feasibility at the time of identification,
rapid urbanization negatively affecting community
cohesiveness

In Phase Il, the communities were mobilized cost of community works. In the early phases of

only by community development staff, who
selected communities on the basis of social
aspects. Surprisingly, the major causes of
community drop-out during Phase Il included
social and cost factors in addition to technical
issues. Drop out on the basis of technical issues
is not surprising due to the lack of participation
of the technical staff during community
identification and selection. Out of @
communities 7 (78 percent) were excluded for
technical  reasons such as  physical
characteristics (topography, setlement patterns,
efc.) and financial factors which meant that the

the Project, the Project's field staff, due fo lack
ot proper logistics and skills, were not able fo
inform and motivate the communities
adequately. Some communities were visited
only once in up to two years. Lack of confinuity
in contacts with communities remains a critical
shortcoming of the Project's social mobilization
process. Overall, this is olse indicative of
inherent weaknesses in the process of social
mobilization as designed and executed.

elated fo effective social mob hﬁnﬁomﬂhadiﬁmhyofmobdmng very large communifies. With
ifies, ﬂﬁa ruimisﬂwtihe community must consist of several thousand individuals. To ensure
iipation Sckn:allthogsebiolds, tersleite, i i cltimfing Risk particulaly;with the ressarce ond

smﬁnmmwahwhthPmmmmw,mthMuW Such

Iarga communifies lack th

social cohesion of smaller ones. To effectively hold dilogues and carry out

nning in such large mass meefings is also difficult. This means that only a small group

whieh requ:m&ﬁesﬂfe," ective:

e f mmﬁcnmmmﬁehmméhmnymimumd

1 ar of&hemuihdm&mm
jons. dndbroudmmunh‘ymmm Akey

lesson whrehmargas;themf_am iﬂhﬁt mmmﬁmmﬂamﬂwunﬁbmdmmmswﬁnim

wﬁhihfhelwgammunityuﬂdﬂn use of more participatory tools and methodologies could improve

ess ofsociol mobilization
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¢) Bureaucratic Procedures, Delayed
Implementation and Competing
Programs

Communities also dropped out because of the
long wait they had fo undergo due to lengthy
bureaucratic procedures, delayed
implementation and compefing programs
offered by other departments. Once the
community agrees to the project and detailed
designs are prepared, these details have to be
prepared in the form of yet another project
document which is required by government (the
PC-1). This is then approved by the Planning
and Development Department. Both the
preparation of the PC-1 and its approval take
time, and this process has consfituted a major
bottleneck. ~ There is  consequenty a
considerable delay in physical implementation.
Communities, who have often not been
informed of this additional step, are unable to
understand the causes of delay, and lose
confidence in the intention and ability of the
Project to deliver what has been aogreed.
Communities who are often not effectively
'motivated” to start with, therefore lose interest
and give up, or look for other ways to improve
their community's infrastructure.

The Public Health Engineering Department
(PHED) and Members of National and
Provincial ~ Assemblies  (MNA/MPA)  have
programs which may provide the same facilities
as the Project, but without a community
confribution. Since these programs offer "easier
terms, they are far more attractive to the
community. Where a neighboring community

WATER AND SAMITATION PROGRAM

can obtain “free” infrastruciure, the incentive to
contribute o costs is undermined.

This illustrates that while options and varied
approaches should cerainly be available to
communities, they should not be so
fundamentally different in  policy as to
undermine the core objective of sustainability.
An inconsistent policy environment, which
allows for programs and projects with widely
divergent and inconsistent rules con have a
significant negative impact on innovative
projects which are attempting to apply demand
driven approaches.

Lack of coordination between CIP and other
line agencies (departments), particularly ot the
early stages of the project cycle often leads to
duplicate or overlopping facilities  being
planned ond implemented in the same
community. While the community may be
quite happy to keep different options open, the
initiation  of similar works by different
departments in the same community can result
in considerable waste of not only resources,
but also of fime. As departments rarely
coordinate, poorly planned and disconnected
systems might be put in place, leading to even
greater issues at a later stoge.

Toble Vi Drop-out due to Government Procedures and Com psting Programs

agencies

Frocedu res, costsharing rules,
ack of coordination between

No. 4 2
Percent 5 13
Reasons ; Competing programs, lengthy
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In Ahmedabad, a community from Phase |,
willingness fo participate and enthusiasm waos
so high that both men and women met fogether
in the same forum to participate in fraining
provided by the Project, not an insignificant
occurrence in a traditionally gender-segregated
culture. Unfortunately, the Project later dropped
this community due to lack of interest (which
diminished dramatically during the long wait for
things to happen), and competing PHED
programs. Had the Project not delayed, the
community would have had the confidence to
contfinue with the CIP, rather than turn to the
PHED. The drop out of such communities with
significant interest is a serious problem for the
Project.

These factors were addressed fo some extent in
Phase Il, and dropout rates were reduced. This
is an important indication of the Project’s
willingness to adapt in response to critical
feedback from PM. It is also proof of
adjustment and course correction. One of the
measures that the Project underfook waos fo
liaise with government line agencies and other
programs at the identification stage, resulting in
greatly improved coordination.

d) Community “Deselecting” liself -
Internal Social Conflicts

Community drop out due fo internal, non-
project related foctor is the least common couse
i.e. one community in Phase | and 3 in Phase 1.

The main reasons for this are unwillingness of
the broad community fo participate in the
Project (e.g. Darakai), inability or unwillingness

Table VI: Drop-out due to Community Factors

to contribute 20 percent of the cost, or intemal
social conflicts (Yark and Bazid Khail).

The first cause relates to the effectiveness of the
social mobilization process. Effective communify
mobilization would have defected if demand
was expressed by all segments of the
community, or by a small or influential group.
In Daraki PM observations indicated that the
community had limited owareness of the
Project, despite apparently thorough contacts
with the community. The PM team observed
that the technique for determining community
priorities relied on formal questionnaires
administered fo individual heads of household,
and on o very limited number of formal
community meetings. The effectiveness of
contact with the community could be improved
through the application of more parficipatory
activities (more contact with the community
using smaller fora aond  porficipatory
methodologies) and fewer pre-designed,
structured techniques. Clearly mechanisms for
successfully capturing community demand, as
opposed to individual demand, are important
and require improvement

Where communities are not cohesive ond/or
are not willing fo accept project rules,
parficipatory sociol mobilization and Process
Monitoring can play a useful role. Even then,
negotiations can fail, and the Project must be
prepared to accept o certoin number of
“failures”. In the process, the Project can
develop clear exit criterio.

Phese I1/{Drop cut)

2

Percent 14

AL 13
Reasons ! BOdominated by Tmall numberof | One community was willing to
influential individuals; bulk of participate, but due to internal
< community not aw are of, and not conflicts were unable to agreson

inagreement with Projed terms

priorities and contributions

One community was unable to
contribute 20 percent of the capital
cost
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Key Lessons

+  dearly stated project rules and a proper understanding of these rules (selection critieria, rules for
scheme identification and prioritization) by both project stoff and communities and the correct
application of these rules, are essential ingredients of project success. Problems posed by both
inadequate orinappropriate understanding of rules, and the rigidity of the rulesthemselves, negatively
atfected the Project. For example, inflexible rules regarding the ratios of primary, secondary and
tertiary infrastructure (i.e. community infrastrucure and primary systems) allow ed, prevented the
Project from responding to communities who were willing to contribute more than required for
differentmix ofinfrastructure. Acommunity might demand a greateramountof primary infrastrucure
for example, and be willing fo pay a greater percentage of the capital cost (than 20 percent) for
corresponding community infrastructure. Thus anopportunity to introduce an element of compefition
between communities was lost because of rigid project rules.

+  Coordination and complementarity betw een social and technical assessments is eritical for project
success. The quality of social mobilization has important repercussions for scheme identification
and selection, and community development units in the project need to be properly staffed and
functional.

«  Toprevent loss of credibility due to delays in physical implementation resulting from lengthy
government procedures, these procedures must be streamlined. Communities must be effectively
and sufficiently motivated, well aw.are and dear about rules and the terms. uhha partnership,
obligations, and reasons for possible delays.

»  Goordinationandansistent polidesand stmtegiés_ummquired between governmentlinedepartments
and projedsto preventduplication and wastage of resources and inconsistent messages to communities.

*  AnM&Esystem should indude process indicators and mechanisms for timely feedback o project
‘management and identify remedial actions to allow problems to be addressed at the right time.
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Conclusions & Recommendations

The CIP is a new generation project, which
has the flexibility of not building infrastructure
where there is no genuine demand from the
users, demonstrated by willingness to pay.

To effectively capture and build on such
demand, social mobilization must be closely
coordinated and sequenced with technical
aspects. An innovative, community-based
project must also have the flexibility to respond
and adapt to the communities' real needs and
feedback regarding the effectiveness of project
rules and processes.

In this cose the Project responded very
positively to critical issues emerging from
Process Monitoring, however the response has
often been affected by the bureaucracy within
which it works and rigid rules. The Project was
not able to bypass these rules, despite having
special powers delegated fo it in the Project
agreement. The presence of a fully functional
M&E unit could have helped the Project
identify and address potential problems in a
more timely and effective manner.

The importance of a parallel policy dialogue
to ensure consistent policies in the sector,
based on a clear set of rules, must also be
highlighted. For the implementation of o
community based approach, one of the key
factors is a consistent policy fromework for
development in the area. The presence of
programs with subsidies, for example, proved
a negative incentive to participating in cost-
sharing, in some instonces. The CIP

experience s likely to play o significant role in
determining such sector policies.
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