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1.

De roep om eenvoudige monitoring systemen voor ontwikkelingsprogramma's is
misleidend. Eenvoudige informatie over de sociale werkelijkheid (bijv. key
performance indicators) is vaak alleen aan de hand van complexe informatiesystemen
te verkrijgen.

2.

De idee dat één en hetzelfde project monitoring systeem meerdere, elkaar vaak
tegenstrevende categorieën van belanghebbenden van zinvolle informatie kan voorzien,
berust veelal op een fictie.

3.

Alle problemen met betrekking tot dè beoordeling van doelstellingen en problemen die
spelen bij projectevaluaties spelen ook bij project monitoring systemen.

4.

Vele problemen tijdens de uitvoering van het ontwikkelingsprogramma van de
Pakistaanse overheid zijn in essentie budgetair; 'preventieve' monitoring van
beschikbare budgetruimte en van committeringen kan al veel goed werk verrichten.

5.

Monitoring systemen zijn door de standaardisatie van waarneming niet zo geschikt
voor de verkenning van de onbedoelde sociaal-economische effecten van projecten en
programma's. Rapid Appraisal, survey en evaluatie instrumenten zijn daarvoor
geschikter.

6.

Het vaak door donoren gehanteerde uitgangspunt evaluaties samen met de counterpart
uit te voeren getuigt van een naïef geloof in harmonie; zeker indien het dient te leiden
tot verslaglegging onder gezamenlijke verantwoordelijkheid (zie ook IOV 1993, blz.
16).

7.

De afwezigheid van een sterke geprofessionaliseerde lokale overheid (zowel op
politiek als op ambtelijk niveau) is een van de grote problemen van overheidsbeleid
in ontwikkelingslanden als Pakistan.

8.

Donoren zouden bij de analyse van hulpontvangende landen veel meer aandacht
moeten besteden aan de vraag welke maatschappelijke belangengroepen in de kontekst
van een pluralistische maatschappij de meeste steun verdienen.

9.

De eis van het Promotiereglement dat ten minste zes stellingen geen betrekking mogen
hebben op de inhoud van het proefschrift getuigt van een verouderd geloof aan de
universaliteit van het genie van de promovendus.

10.

Het Internet is dé manier om informatie te sluizen naar ontwikkelingslanden, en een
goede ontsluiting daarvan zou allerwege moeten worden bevorderd in het kader van
de Nederlandse ontwikkelingssamenwerking.

11.

De Nederlandse overheid heeft een merkwaardige opvatting van het recht op
eerbiediging van het gezinsleven als bedoeld in artikel 8 van het Europese Verdrag tot
bescherming van de rechten van de mens. Deze opvatting houdt bijvoorbeeld in dat
een niet-Nederlandse vrouw met een Nederlands kind en een Nederlandse partner niet
zonder meer met haar gezin naar Nederland mag meeverhuizen.

12.

Er is meer voor nodig dan het ontploffen van een ondergrondse atoombom, om de
Nederlandse projecthulp aan Pakistan te doen opschudden.

Walter Kolkma, 1998
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PREFACE AND ACKNOWLEDGMENTS

In 1990, the Netherlands Ministry of Development Cooperation gave me an opportunity to
gain experience with monitoring systems in a remote area in Pakistan, called Azad Jammu
& Kashmir. I was seconded as an Associate Expert to a project implemented by a department
of the United Nations. This project was concerned with strengthening planning and
monitoring capacities in the Planning and Development Department (P&DD). In the context
of a computerised management information system, I was able to gain not only first hand
experiences with monitoring, but also collect and analyse a wealth of statistical data, which
are now the basis of this study. In 1994, as the project had come to an end, an application
for a post advertised by the same Ministry of Development Cooperation, led to another
assignment related to monitoring in Pakistan, now as a Monitoring Economist for the Social
Action Programme in the North West Frontier Province. From the P&DD in Muzaffarabad
I went to the P&DD in Peshawar. This gave me an opportunity to deepen my understanding
of the bureaucracy and also keep an eye on post-project developments in Azad Kashmir.
Monitoring systems for public sector development programmes, though much pursued in
the practice of development planning, are not yet fully studied from the perspective of the
social sciences. There are still some dimensions to be uncovered. Or so I think. I see it as
my opportunity to contribute something to this field. Although my registration of this study
with the Sociology Department of the University of Wageningen was to some extent a matter
of coincidence, I have been very happy with it. I have noticed that this department is
interested in post-positivist and post-modernist approaches to social sciences, to which I have
come to adhere as well.
I would like to thank all those who have been involved in this endeavour for the past seven
years. First of all my supervisors, Dr J.G.M. Hilhorst, Emeritus Professor of Economics and
Regional Planning at the Institute of Social Studies in The Hague, and Dr D.B.W.M. van
Dusseldorp, Emeritus Professor in the Sociological Aspects of Development Planning in nonWestern Countries, at the University of Wageningen. They did not know me from before my
request for their help - sent from Pakistan - but have been very interested and supportive
from the start. Furthermore I like to thank the then Minister for Planning, Raja Zulqarnain,
and Additional Chief Secretaries Yousef Awan and later Tariq Masood of the P&D
Department in Muzaffarabad, who supported the idea of using AJK experiences and data as
the source for this study. I would like to thank the project team, first and foremost Dr Irene
Wilson, from whom I have learned so much, and who also encouraged me after the project
and has made useful comments on a first draft. Furthermore Ralph Henderson and Dr
Roswitha Newels, good and knowledgeable colleagues at the time. Two short missions to the
project by Roger Longhorn put me on the road to learning the valuable techniques of systems
design and software programming, for which I am grateful. I would like to especially thank
also my project counterpart Aamir Ghani Mir, who was my closest contact in AJK and who
continued to help me with various things until the time this dissertation was finally submitted.
The list of people who have helped me in one way or another is too long to reflect here, but
has to name at least Latif Khan, Anwar Saeed Abbasi, Mansour Qadir Dar, Ayub Minnas,
Khalid Bashir Sheikh, Georg Frerks, M.H. Pervez and Ashraf Hussain (in the AJK period),
and (in the NWFP period) Muhammad Jehanzeb Khan, Sarmad Khan, Nighat Sethi, Tom
McCartan, Arif Majid Mohmand, Willo Brock and Martijn Elgersma. My good friend Dr
Tom Kuhlman, with whom I have had so many interesting discussions and correspondence
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also has to be mentioned, and monitoring specialist Dr Bert van de Putte, who put me on the
right track in the beginning.
Last but not least, I would like to apologize to my wife Sue and son Steven for the loss of
so much quality family time...
As Pakistan continues to 'stagger through history', now with their nuclear faux-pas, one
cannot help but being extremely concerned about this nation full of human potential. I would
like to dedicate this study to all the competent government officers and friendly support staff
that I have had the privilege to meet in those interesting years in Pakistan.
WK, July 1998
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CHAPTER 1. THE ROLE OF MONITORING IN DEVELOPMENT PLANNING;
A CONCEPTUAL FRAMEWORK
1.1

A renewed interest in monitoring

For most governments of Third World countries, monitoring systems for public sector
development programmes have been a regular item on the list of their good intentions.
Throughout the history of their independence, efforts have been undertaken to turn the
monitoring of development into a serious affair. However, over the past 15 years or so, the
interest in establishing or improving monitoring systems has had a further boost (Van de Putte
1991, Valadez & Bamberger 1994; Cracknell 1988). No self-respecting government
department these days can be seen without a monitoring apparatus. Donor agencies are
increasingly prepared to fund projects to improve these systems, and stress the need for
improved monitoring if assistance in other areas is to be granted. In Pakistan, to give just one
example, foreign aided projects concerned with improving monitoring systems for
development programmes were ongoing in three of the four provinces, whereas in the other,
negotiations with a donor were ongoing for a number of years. The author was a member in
a project team working on a monitoring system in Azad Kashmir; in the Federal Planning
Commission, projects were also being implemented (see also Frerks et al. 1990). Several
reasons may be advanced to explain this upsurge of interest.
A first reason that comes to mind is that a number of applied social sciences have become
popular, which have had an impact on the perceived importance of information collection for
decision-making. Public administration, business administration, policy analysis and
'management science' in general have drawn attention to all conceivable factors contributing
to the success of organisations, policies or programmes. The observation of the collection and
exchange of information in many organisations and projects has led to a gradual reification
of this process into monitoring systems and related management information systems;
subsequently they became standard prescriptions. Since most decision-makers in developing
countries have had a professional education and many have followed specific training courses
in public administration, these ideas have filtered through.
A second reason for the increased interest in monitoring systems is the even greater growth
of attention for evaluations in public policy; a trend which blew over mostly from the United
States. The need for regular data collection through monitoring, as a precursor to evaluation
rounds, was realised by many evaluation advocates (Poister 1982; Casley & Kumar 1987).
A third, more mundane, reason is the advent of the personal computer and relational
database technologies in the 1980s which have given the old tedious paper based monitoring
systems new analytic potential (Van de Putte 1991), as well as a new aureole of scientific
rigour. Every organisation wishes to be known - or convince itself - as basing its decisions
on sophisticated, 'high-tech' methodologies, rather than intractable personal observations and
perceptions (Palumbo 1987, p.23). Therefore the establishment of such computer based
systems was quickly pursued.
A fourth reason is that many governments in Western countries have become more
concerned about accountability in the use of public funds to their legislatures and electorates
(Kickert 1993, p.21; Wholey 1997, p. 125; Mawhood 1997). Some of this wave of concern
may have spilled over to developing countries. Moneys spent increasingly need to be
demonstrated to have been spent efficiently, also in countries with weak governments and
democracies. With Third World bureaucracies having grown faster than their economies and
having become molochs, many bureaucrats and politicians have lost track of what is going
9

on. Monitoring systems (or nowadays also called Performance Measurement Systems) are
seen as opportunities for reinforcing control.
A fifth and perhaps most pertinent reason for the increased interest in monitoring is the
general and growing disappointment with central planning as such. Econometric forecasting
models have often been proved wrong; most economies have gone their own way. Long- and
medium-term plans for infrastructural and social development have not been adhered to.
Regional planning has often failed (Guimaraes 1997, p.282). The model of comprehensive
planning has gone into crisis (Faber & Seers eds. 1972; Van Gunsteren 1976; Lacey 1989;
Rondinelli 1993). In the West, the planning of the welfare state has proved to be much more
volatile than imagined. In most developing countries, the planned 'take-off' (Rostov) has
either failed to take place, or could not be sustained, such as in Pakistan. In Eastern Europe,
both economy and society eventually collapsed under socialist totalitarian planning. These
developments have led to a world-wide reduced trust in the power of the state to steer
society.
As one of the consequences, governments are almost everywhere trying to reduce their
participation in the economy. Privatisation programmes of parts of the government have been
mounted to reduce the managerial burden of government. In the social domain, many Western
governments are now trying to cut down on the safety nets created for the unemployed, old
and disadvantaged, because the costs of welfare entitlements have spiralled out of control.
Generally, the emphasis has shifted from substantive plans orchestrating the economy and
society, to institutional reforms and monitoring and evaluation (M&E) systems to reduce
malfunctions. As was noted by for instance Dekker (1989, p.394), monitoring and evaluation
seem to be techniques fitting these times better than the old comprehensive and future
oriented planning techniques. If the future cannot be predicted and if grand policies to shape
it fail, then a more promising approach may be to go about policies in a more piecemeal
manner: to monitor constantly in order to refine them, and evaluate to see if there is need to
change them altogether.
Questions for this study
The interest in monitoring systems in developing countries gives rise to several questions. Can
monitoring systems be effective instruments for the management of development programmes,
the achievement of planning goals? Under what conditions can monitoring systems meet the
rising expectations? What kinds of systems are best suited to the management of development
programmes?
The answer to these questions has to start with the recognition that much will depend on
the quality of information yielded by such systems. The quality and transparency of
information depends at least in part on the complexity of the subject matter at hand (the
project or programme), but of course also on the observations that the system enables to be
made (the report formats) and the rapporteur(s) invited to report. Secondly, the effectiveness
of monitoring systems depends on the use that can be made of this information; in other
words the structure for acting on the information. Both these conditions hinge, in turn, on
the organisation of the planning and monitoring system and its anchoring in the overall
bureaucratic environment. In many developing countries, the planning system and
bureaucratic environment as a whole have been heavily influenced by a positivist, rational
comprehensive planning paradigm that unfolded at the start of their independence (Waterston
1965; Caiden & Wildavsky 1974; Ingham 1995). The monitoring systems that can be
observed at present, were often created at the same time, or are minor variations on these
original systems. An analysis of the structure and problems of monitoring systems in vogue
in developing countries such as Pakistan therefore has to start with a description of the
10

rational comprehensive planning ideology, and contrast it with other possible systems. Then,
some implications for the functions and results of monitoring systems can be discussed.
1.2

Planning paradigms

There is no one definition of rational comprehensive planning (RCP). The concept as such
originates probably from the spatial planning discipline (cf. Banfield 1959; Altshuler 1965)
but has been quickly picked up and labeled by the field of public policy analysis in America.
As used in this study, RCP coincides with alternative terms from related fields such as
'structure planning', 'technocratic planning', 'synoptic planning' and even the more economic
concept of 'central planning'. It is therefore fairly loosely defined here and concerns a
process of (preparation for) public decision-making which is built on the premise that the
government assumes main responsibility for the economy and welfare of the people and that
'scientific' methods and experts are seen as the principal inputs to steer society. The word
comprehensive refers to the idea that planning (i.e. forecasting and policy/plan making)
should be applied in all sectors of the economy, and in a coordinated fashion. Faludi's (1974)
Reader on Planning Theory provides a good starting point for a summary of its essentials:
1)

2)
3)
4)
5)

Rational comprehensive planning follows a means-ends scheme and rational choice on
the basis of complete information: list all the opportunities for action, identify all the
consequences from each of the possible actions, select the action which would be
followed by the preferred set of consequences (p. 140).
The consensus about objectives comes ideally speaking from the politicians - choice
of means constitutes the task of the planners. The task of planners is, however, also
to compromise between conflicting objectives (p. 142).
Rational comprehensive planning assumes that it is possible to weigh objectives
meaningfully (p. 194, p.202) (see also Etzioni 1967, p.227).
RCP presupposes profound knowledge of society (which is seen not as pluralistic or
atomistic but rather as an organic whole) (p. 113).
RCP presupposes that planners know what is the public interest, and that politicians
know it (pp. 193-194).

Friedmann (1987, pp.96-97) has elaborated on the essentials of this "planning paradigm
of considerable staying power" in which it is possible to "lay out the future in advance with
something approaching scientific rigor". He traces the rational comprehensive planning view
back to the rise of positivism in the 19th century, with proto-planners such as Henri de SaintSimon, Auguste Comte and John Stuart Mill. In the positivist world view, society's problems
are seen as solvable through the scientific study of the empirical reality and the discovery of
its historical laws. In the same way that scientific and engineering projects are organised,
societal projects should also be organised. Positivists do not recognise a fundamental
difference between natural and social sciences; observation of reality stands at the basis of
both.
Another scholar of importance to the establishment of the rational comprehensive planning
paradigm is deemed Max Weber. In the first decades of the 20th century, this sociologist
made a now famous distinction between the notions of objective knowledge on the one hand
and political desires on the other; between factual statements and value statements {ibid.,
p. 105). Bureaucrats (including planners) should, in this view, be committed to the production
of objective knowledge, in preparation of, or as a result of, decisions taken by politicians on
11

