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Agricultural Growth Through *““Decentralization
and Popular Participation”: A Survey of DDC
Farm Projects in Kandy District, 1971-1973

GERALD PEIRIS
1. The Divisional Development Council Programme

1.1 The Conceptions and the Objectives ’

Some of the basic concepts of the Divisional Development Council (DDC) programme
are found in their embryonic form in the Conmmon Programme and the Joint Election
Manifesto of the United Front parties.! The Common Programmz dzclared that “machi-
nery will bz set up to associate the people at all levels in the drawing up and the imple-
mentation of the National Development Plan”.2 The Manifesto, issued in April 1970,
pledged to “transform the administration thoroughly, make it more dtmocratic and
link it closely with the people™? The main features of the DDC'Programme were
introduced in 2 more tangitle form by the Minister of Finance when he presented the
first budget of the United Front Government in late 1970. He said, “an entirely new
structure for planning is bzing established. .. ... (within which) each local authority
area will be the focus for development planning and plan implementation. Popular
participation will be secured through Divisional Development Councils in which the
elected organs of the village, the co-operative society, the cultivation committees, the
village council, will have a planning and co-ordinating role in the overali development
of theirairea™.* Thus, the L.L.O, Mission to Sri Lanka in 1971 found *democratisation,
popular participation and the development of social responsibility among the people”
one of the “most thoroughly worked out objectives the government is commitied to™.8

These concepts and objectives are not recent innovations. The need for re-o rienting
and re-structuring the administrative systems inherited from colonial rule has for
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1. The United Front is composed of the Sri Lanka Freedom Party, the Lanka Sama Samaja
Party and the Ceylon Communist Party. The Front was formed during the regime of
the United National Party (1965-70) when these parties were in the opposition in Par-
liament. At the general elections held in May 1970, the United Front was returaed
to power with a massive parliamentary majority.

2. The Common Programme, Sti Lanka Freedom Party, Lanka Sama Samaja Party and
the Ceylon Communist Party, 1969, p. 2. s

3. Joint Election Manifesto of the United Front, Colombo, 1970, p. 4.
Hon. Dr, N. M. Perera, Budget Speech, 1970-71, October 25, 1970, Colombo, p. 29.

3. Imternational Labour Organisation, Marching Employment Opportunities and Expecta-
tions, a programme of action for Ceylon, Technical Papers, Geneva, 1971, p. 17.
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long been recognised as vital in many developing countries.® Democratic decentrali-
zation of development administration is one of the principal themes of the Community
Development Programme of India begun in the late 1940s. The Indian programme has
served as a model for the Village AID Programme of Pakistan, the PACD programme
of the Philippines and similar (but less ambitious) programmes in countries like
Afghanistan, Indonesia, Tran, Thailand, the UAR and Vietnam. Much the same con-
cepis and objzctives are seen in similar programmes in many countries of tropical
Africa and Latin Amezrica. Tn-Sri Lanka too, these id=als have prevailed at least since
the 1930s. For example, they are found epbodicd in the spc'_c-ches of 5. W.R. D,
Bandaranaike who repeatedly urged the setting up of new institutions at the regional
level to underlake developmental tasks.” Again, the Rural Davzlopment Service
established in 1947 which, according to Ursula Hicks, anticipated the Community
Development Programme of India, was one of the early attempts in Lanka “to provide
the ceaditions for development from below™® Hence, what is new about the DDC
programme even in the context of Lanka’s recent history is that it is in conception
an integrated programme for the whole country which has bzen incorporated in a
national development plan.

Specifica.y, the DDCs which were set up throughout the island in 1971 had the
twin objectives ¢ decentralization and co-ordination.? Decentralization was believed
to be necessary not only for a fuller utilization of the country’s physical and human
resources but also for obtaining popular participation and engendering popular
interest in the davzlopma2nt effort. The DDCs (and the District Councils which were
to be set up later) ware also intendzd to parform the function of co-ordinating the
activities of different government departments at the District, Division and village
levels. It was held that the existing tend2ney for government agencies to function more
or less independently of each other has resulted in confusion and waste and that, apart
from the nscessity to correct this tendency, the very decentralization envisaged by
the Programme makes it vital to set up co-ordinating machinery at all levels in the
regional hierarchy. 10

The formulation of the DDC programme was almost contemporaneous to the
drawing up of the current Five Year Plan. The plan which accorded an important
place to the programme wis described by its authors as an attempt to translate into
concrete action the mandate which the people gave the government “to lay the foun-
dation for a further advance towards a socialist scciety”.)! It should also be recalled
that the programme was drawn up at a time of deepening political crisis in the country

6. To refer to a few of the more general works on this subject, Ursula K. Hicks, Develap-
ment from Below, Clarendon Press, Oxford 1961; United Nations Department of Econo-
mic and Social Affairs, Decenrralisation for National and Local Development, New Yark,
1962; Henry Maddick, Democracy, Decentralisation and Development, Asia Publishing
House, 1963; Albert Waterson, Development Planning—Lessons of Experience, chapter
titled **Administrative Obstacles to Planning™’, Oxford University Press. 1966, pp. 249-

292
7. Department of Information, Government of. Ceylon, Towards a New FEra, Selected
Speeches of §. W. R, D. Bandaranaike, pp. 229-232, 233-246, and 247-252, .

&, Ursula K. Hicks, op.cir., p. 161.

9. Ministry of Planning an1 Employment, Five Year Plan, Colomba 1971, pp. 130-131,

0. Division of Regional Development, Ministry of Planning and Employment, Circular
titled **District Planning Offices”, of 9 December 1971 (mimeographed).

I1. Ministry of Planning and Employment, op.cit, p. i
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which culminated in the uprising of April 1971. This uprising emphasised in an
unprecedented manner the need to transform the old order. Placed in the context
of these ideas and events, it seems clear that what the programime envisaged wvas not
merely an administrative reform involving a spatial re-distribution of economic
planning and a rationalization of bureaucratic activity, It is fair to infer that the
decentralization and the coordination which the programme aimed at was also an
initial attempt to facilitate the dispersal of social privilege and economic power in

society and to mobilise the active support of the people so as to set in motion a
process of rapid change.

1.2 The Composition and Functions of DDCs

The area of operation of a DDC usuallycorresponds to the area of authority ofa local
government body. The Councilsarecomposed of official representatives from different
government departments as well as ‘people’s representatives’. The latter category
includes the member of the National State Assembly for the area,all members of the
localgovernment authority and the key office bearers ofsuch bodies as the co-operative
society, the cultivation committees, rural development societies, Janatha (People’s)

Committees and other village level organisations. It is usual for a Development Council
to have a membership of over seventy-five.

TheCouncils so formed were entrusted with specific tasks, the chief among which
was the formulation and operation of an integrated development programme for their
areas. Within such programmes, the DDCs were called upon to devise projects in
agriculture, industry, irrigation and infra-structure. Once these plansand projectswere
set in motion, the DDCs concerned were expected nol only to exercise constant

vigilance over the working of the projects but also to ensure people’s participation
in them.12

1.3 Formulation of Projects

The sequence of action followed by the DDCs once they were set up might have
varied from district to district. Within Kandy District, the present area of study, the
DDCs never took up the task of formulating integrated, regional development
programmes. '3 No sooner were they established, they set out to draft specific project
proposals.

Instructions on the fornmlation of projects within the DDC programme sent
out by the Ministry of Planning stated that “a project will arise out of an idea proposed
by any member of the DDC.1¢ Most projects now in operation in Kandy District
did, in fact, formally originate in this manner. Oncc a project idea was accepted by a
DDC, a detailed project plan was prepared. This was invariably done by a sub-

n outlined in Ministry of Agriculturs and Lands, Agricultural

12, Eﬁa;ﬁgirﬁgu I;,MDDC Projects, Colombo 1971, p. 26; ?ls.n ‘{‘mplemgmq.uun Dl\'lS]gl’}
of the Ministry of Planning mgogmploy:gmt. Circular titled ‘Organisation of DDCs

@ 71 (mimeogra ) para 2.

13. Pé’l"!!d&idt;cﬂ:}rﬂ.]i?lm'([430 hagcl blz:cn recruited by August 1971), some of whom later becams
‘Development Assistants’ of the DDC programme, were attached to various gow:crnmem
offices during their period of training. Some of the Divisional Revenue Officers who
were in charge of their training (the DRO at Harispattuwa, for example, had 44 tramatas}
engaged them in haphazard field surveys in their respactive areas. These were not syste-
matic surveys, and the data so collected were never processed.

14. Circular of 1 March 1971, para 6.




F

A SURVEY OF DDC FARM PROJECTS 63

committee appointed for the purpose by the DDC. In the case of farm projects, usually
the expertise for project formulation was provided by the officials of the Department
of Agriculture,

A plan thus formulated and once approved by the Government Agent for
the District, was forwarded to the Ministry of Planning for final approval and allo-
cation of funds. The “approval by the Ministry of a well founded plan”, according
to a circular sent to the DDCs by the Director of Regional Planning, was to be “a
mere formality™ 1%

1.4 Project Management

The architects of the DDC Programme considered Co-operative Societies to be the
most suitable organization for the management of projects. The Programme provided
for projects to be either affiliated to existing primary co-operative societies or operated
by newly constituted **Special Co-operatives”. During the early stages of the

' Programme, the Ministry of Planning appears to have preferred the former arrange-

ment under which the management of projects was incorporated into the spectrum of
activities of existing-primary co-operatives.? Facilitating “collective ownership” of
projects by those participating in them, retaining economies of scale in project opera-
tion and securing popular interest in the projects were among the reasons adduced for
antrusting the management of projects to co-operative societies. It was also thought
that since co-operative societies are statutory bodies, the managerial aspects of the
projects being handled by them would ensure close governmental supervision of their
financial transactions.

1.5 Financing of Projects

A total budgetary provision of Rs. 100 million was made for the DDC programme for
the period up to the end of 1972.1% This provided for a maximum allocation of
Rs. 200,000 for each DDC. Thirty-five percent of the total finances made available
was ear-marked for agricultural projects. This amount works out to an average of
Rs. 70,000 for agricultural plans within each DDC area. These funds became the
main source of finance for capital expenditure in the projects that were approved.

In the allocation of money for the approved projects, the Ministry of Planning
made a careful distinction between capital expenditure and working expenditure.
While the Ministry’s allocations were intended exclusively for the former, the mana-
gement of each project was expected to find other sources of finance for working

15. Division of Regional Development, Ministry of Planning and Employment, Circular
titled ““Some Hints for the Preparation and Implementation of Projects Proposed by
the DDCs”, August 1971 (mimeographed) para 9.

16. ihid., para 6. ; :

17. Circular of 1 March 1971, para 7, iii. A reorganisation of the cooperative movcmenf
in the country was begun in 1971. This was, to some extent, based on the recommen
dations of the Royal Commission on the Cooperative Moyement of Ceylon (Sessmr!al
Paper I of 1970, Government of Ceylon, 1970). The Co-operative Societies (Specia
Provisions) Act Nos. 34 and 35 of 1970 provided for the reorganisation under which
the major change which has been implemented so far is the liquidation of certain societies
and an amalgamation of certain others to form cconomically viable units. The *primary
cooperatives” referred to here are the recognised Multi-Purpose Cooperative Socicties.

18. Ministry of Agriculture and Lands, op. cit.,, p. 27; Additional Secretary, Ministry of
Planning and Employment, Circular of 13 January 1971, para 2.
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expenditure. These were bank loans, and in the case of projects afﬁliat‘eé to existing
primary co-operative societies, funds lying to the credit of such societies. As we shall
presently see, the distinction made between capital and working expenditure in the
allocation of government funds had far reaching effects on the performa;tce of farm
projects in the District,

The funds allocated by the Ministry were first deposited in margin bank accounts
of co-operative societies operating the projects. The release of money from their
margin accounts to current accounts has bzen done in stagss, either in accordance
with the progress of capital dsvelopment work in the projects or, less frequenily, as
advance payments for intended expenditure relating to capital development. In either
case, the Government Agent of the District who was vested with the authority to
release funds was instructed to exercise extreme care.”

2. The Scope and the Method of the Present Study

By the end of the second quarter of 1973, financial allocations had bzen made under
the DDC Programme for 974 projects. Of these, 69 were in Kandy District. The
total numbzr of approved projects in the District consisted of 27 agricultural projects,
38 industrial projects and 4 ‘public works’ projects.?

All DDC agricultural projects within Kandy District are co-operative ventures.
Among them there are 8 ‘service co-operative’ projects in which only the supply
aspects;have bzen integrated. In these, production is carried out in scattered plots of
privately owned land and m'g.rketing is done individually by the producers. These have
been excluded from the present study. The other agricultural projects are (or, were
intendzd to be) fully integrated co-operative farms where the land is communally
owned and all activities relating to supply, production and sale are conducted on a
collective basis. Some of these projects, though approved by the Ministry, have not
begun yet. There also some which ware started recently. The present study includes
only those co-operative farms that by 30 June 1973 had a history of operation of at
least one year, There are 11 such farms in the District.

The physical setting of these 11 farms and their location in relation to roads and
" towns of the area are shown in Figure 1. Soms salient features of each farm are also
presented in summary form in Appendix 1. The information provided-by the map and
the Appendix shows that the 11 projects investigated have a wide range of variation in
such aspects as scale of operation, physical setting, natural assets, accessibility and
the relative emphasis on different lines of agricultural activity.

Despite this variation, obviously, no claim can be made that these farms are
representative of the DDC farm projects in the entire country. The facts presented
and the features discussed are exclusively-about the projects which have been studied.
Yet, the generalisations drawn from them may well have a wider applicability. Indeed,
the very frequency with which certain phenomena occur among the farm projects

19. See, Director of Regional Development, Cireular titled *Financing of DDC Projects’
of 22 October 1971 (mimeographed); also Circular of August 1971, para 10.

20. The figures given here are from the Quarterly Progress Report (April-Tune 1973) prepared
by the Division of Regional Development, Ministry of Planning and Employment,
dated 14 August 1973 (mimeographed).
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the district points to the probability that such phenomena are not unique to
present area of study? The projects covered by this study are treated here as experi-
énts both m planning at the “grass roots’ and in co-operative farming. In evaluating
the results of this study, however, the limits of these experiments in both space and
e must not be overlooked.

The study is based on data obtained from several sources. It began in informal ‘
scussions with certain officials of the [Ministry of Planning and of the DDC pro-
amme in the district. Following this, the official files on the farm projects maintained
it various offizes were parused, Information obtained from these files enabled the

nstruction of the history of each project. They contained the original plans of the
ms. Correspondence batween different government departments and between them
d project personnel, which are also maintained in the files, provided valuable insights
the attitudes and responses of various individuals associated with the programme.
the next stage of the survey, fizld investigationgmwere conducted on the farms, These
vestigations included interviews of farm workers (see the Notes on Field Survey,
endix TT), discussions with those who have acted in an advisory, managerial or
pervisory capacity to the farms and a study of various records (log-books maintained
the officials, attendance registers, etc.) maintained at the farms. Data on income
expenditure of the projects ware gathered from the offizes of the respective co-
ative societies, Since the fizld work involved repeated visits to the farms during
gust to Novembar 1973. it was also possible to observe their working in late Yala
and early Maha, the two cultivation seasons.

3. Planning and Financing of the Farm Projects
3.1 The Project Plans
‘The plans of the projects that fall within the scope of this study were formulated and

warded to the Ministty of Planning during the second half of 1971 or in early 1972.
gir main aspects are shown in Table 3.1,

TABLE 3.1—Farm Plans formulated by the DDCs in Kandy District

Proposed ‘ Estimated
N 5 . e s o )
Extent of Areaunder Size of  Size of Capital  Warking
the site crops poultry dairy expenses expenses
(acres) (acres) (number) (number) (Rs.)  for one
year (Rs.)
29 14 1000 20 65,300 34,400
11 3t —_— 12 29,305 11,414
Kk} 33 4000 15 108,020 228,616
50 10 7800 20 58,950 190,315
50 10 4000 20 65,550 34,400
35 35 — — 110,100 72,300
32 22 1500 —_ 31,500 34,356
3} 23 1000 e 14,313 18,245
3 = 2000 i 12,625 30,240
19 — 2400 24 48,640 133,837
50 10 4000 20 65,100 159,675

*Some of the minor branches of proposed activity have been excluded.
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The farm plans referred to above conformed to the general guidelines which had
been set earlier by the Ministry. At least superficially, some appear well thought out.
In plans that were drawn up in consultation with those who possessed the know-how
costing has been done in a reasonable manner. However, there are certain features
in the plans that are of interest to this study which need special mention,

One of these is the arbitrary manner in which the choice of the site, and thereby
the scale of operation, had been determined. The sites were decided upon, not after
a survey of the needs and the resource-potential of cach area but on the basis of
convenience and expedience of acquisition. Some of the sites so chosen have obvious
disadvantages. For example, if such factors as employment potential and costs ol
management and supervision were given adequate consideration, Piligalla and Watta-
pola would never have been selected (see Table 3.1). Similarly, the problems of the
site relating to factors like terrain, soil and water supply at Etakelle, Kosgahalanda
and Uda-Peradeniya came to be appreciated only after the projects had begun. At
least in certain instances, the failure on the part of some of the planners to consider
this aspect was a result of their haste to get the projects started. On the few occasions
when queries arose regarding the suitability of the proposed sites, the invariable reply
was that there were no other suitable sites. While the truth of such replies can itself
be subject to doubt, one may ask why, if no suitable sites were available, the plans
were not withdrawn or rejected.

Another remarkable feature about the plans is that most of them proposed a wide
spectrum of agricultural activity. The planners invariably thought of dairying and
poultry farming as well as a host of field crops, including those requiring a high level
of experience on the part of the farmer. During the field investigations inquiries were
made as to how and why the particular lines of activity were decided upon. A reasonable
explanation was rarely obtainable. The question of having an optimum combination
of productive activity based on the resources of the site does not seem to have ever
arisen. Besides this, there is also the related point that most plans were drawn up in
disregard of the probability that those who will be working on the farms would have
little experience in farming and that it would not be leasible to provide them day-to-
day guidance in their work. This somewhat haphazard approach on the part of the
project planners at the grass-roots can be accommodated without much damage to
the economy only if, as in the DDC Programme at present, their projects are few
and far between.

A third feature of interest frequently seen is that the local planners have set about
their task in a spirit of negotiation with the Centre. On many occasions a plan has
been looked upon not only as a blue-print for a project, but also as arequest from the
government for funds to be used locally. Hence, the costs of certain items were esti-
mated unrealistically, no doubt, in the hope of striking a satisfactory compromise
with the Ministry of Planning. Needless to say, this kind of planning too has obvious
limitations.

Some of the plans also show some degree of carelessness in formulatiom To cite
some examples, the initial project proposal for Kundasale made no allowance for
water supply. The Kosgahalanda plan envisaged providing gravity irrigation (against
the relevant laws of nature) at a cost of Rs. 2,500, but a few months afier the project
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began, the Territorial Civil Engineering Organisation estimated the cost of water
supply there at Rs. 150,000. The plans for the poultry projects at Gohagoda and
Ulpothagama omitted to make provision for feeding the chicks. Piligalla farm with
barely 3 acres of crops and a tiny poultry section was planned to provide full em-
‘ployment to 15. The plan for Wendaruwa provided for the purchase of a four-wheel
tractor, overlooking the fact that the farm’s only access to a motorable road is
along a 4-mile long foot path. The presence of these features suggests that expert
“advice oreven common sense was not universally used in the formulation of the plans.

32 Funds for the Projects

‘The broad outlines of the project proposals were rarely altered at the stage of approval
and allocation of funds by the Ministry of Planning. Where the plans lacked clarity,
in certain instances, there were perceptive queries, But, usually, approval was
granted without hesitation and delay.

The funds allocated to the different projects are given in Table 3.11 where it
may bz observed that there were substantial differences between plan estimates of
capital expenditure and the allocations which were actually made. These differences
arose largely due to the fact that the Ministry followed a standard per acre/per unit
- system of calculating its grants. In fairness it must be mentioned that at this time the
Ministry had to deal with an enormons flood of project proposals from all over the
country and that with the fazilities that were available it was not possible to examine
in detail the specific requirements of each project.

In the release of funds which were allocated to each project, the officials at the
. district level had to adhere to a strict procedure. Funds had to be released in stages, in
accordance,with the progress of work. Certain restrictions were also set on the trans-
ferability of funds from one item to another. Above all, the demarcation between
capital expenses and working expenses (referred to earlier) had to be carefully main-
tained.

TABLE 3.11—Expenditure as Estimated fn Project Plans and the
Allocated Grants

Estimated  Estimated Grant allocated

Farm Capital Warking by the Ministry
Expenditure Expenditure
(Rs.) (Rs.) (Rs.)
Gohagoda i 65,000 34,400 32,150
Etakelle £ 29,305 11,414 22,335
Kundasale T 108,020 228,616 77,870
Kirimetiya e 58,950 190,315 58,900
Kosgahalanda B! 65,550 34,400 59,500
Wendarowa 2 110,100 72,300 36,500
Ulpothagama 2 31,500 34,356 27,500
Piligalla s 14,313 18,245 8,000
Wattappola =ik 12,625 30,240 20,400
Nelligolla b 48,640 133,837 31,250
Uda-Peradeniya Ay 65,100 159,675 45,600 .

This arrangement did not create formidable problems of finance to those projects
that were being managed by co-operative societies with large reserve funds (e.g. Uda-
Peradeniya, Gohagoda and Wattappola). Once the Ministry’s approval was given—
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and in one case even prior to such approval—these cooperatives embarked upon
project operations. For the others, however (i.e. those affiliated to the less affluent
primary cooperatives like Piligalla, Etakelle and Ulpothagama or those handled by
newly instituted Special Cooperatives like Kundasale, Kirimetiya and Kosgahalanda)
the position was entirely different. For working expenditure, they had to depend on
bank loans. But it appears that there was no definite undertaking at any stage by the
banks to provide loans to DDC projects. In any event, such loans were never made
available. !

Thus, at the very start, several farms within the District were placed in a curious
position. On the one hand, they had access to funds with which to lease the lands
and clear, fence and irrigate it. They could purchase implements. Since labour cost
were included in some of these items, they could also afford to pay allowancesto the
project participants as long as funds for these activities lasted. On the other hand,
they had no means of purchasing seed, fertilizer, agro-chemicals, livestock and live-
stock feed with which they could bagin those activities which would enable the farms
to vield an income and eventually make them financially self-sufficient. The projects
concerned had either to proceed with capital development as planned and approved
by the Ministry in the hope that, som=how, money for working expenses would be
forthcoming, or to cut back on capital development and channel a part of the funds
earmarked for capital expenditure for working expenditure.

The projects which were faced with this dilemma invariably resorted go the latter
course of action. They used whatever initial advance payments they were able to
obtain from the Ministry’s grant for capital expenses gnd for working expenses. This
of course meant that capital development work could not proceed as intended. When
such work did not reach the specifications, the district level officials whose responsi-
bility it was to regulate the release of funds bacame increasingly stringent (see Table
3.111). These officials or the Ministry had to bz cajoled or pressurized even to obtain
further instalments of unspent money earmarked for capital expenditure. Meanwhile,
when the ill-managed crops and the under-fed livestock failed to vield the expected
returns, further deterioration took place. Finally, there were no funds with which to
pay the workers, to cultivate fresh crops or to feed the livestock. Activities on these
farms thus came to a full or partial halt.

The inadequacy of finances appear to have been the main cause for the dismal
record of projects like Kirimetiya and Kundasale. But in the general pictule, as we
shall see in later sections of this study, it has been only one of many causes. It will be
seen that even projects such as Gohagoda and Uda-Peradeniya, which evidently had
no problems of finance, have performed far below expectations.
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TABLE 3,111—The Release of Government Granis and the Actual Expenditure on the

Farm Projects (up to 30 June 1973)
Amounts released
Total as grants as loans Capital Working
Farm Government  for capital  for working Expenditurel Expenditure!
Allocation £xXpenses expensesd
(Rs.) (Rs.) (Rs.) (Rs.) (Rs.)
Gohagoda « 3X150 30,000 — 109,180 106,624
E e S b 12,850 — 29,308 29,447
Kundasale .. 71,870 19,150 15,110 26,329 32,507
Kirimetiya .. 58,500 24,150 3,280 10,450 22,055
Kosgahalanda .. 59900 13,350 — 4,855 12,037
Wendaruwa .. 36,500 23,000 — 23,747 8,461
Ulpothagama o 25500 5,825 - 1,731 6,025
Piligalla i 8,000 6,000 - 6,851 11,213
Wattappola .. 20,400 8,400 12,000 24,307 5 459538
Nelligolla .. 31,000 15,012 Y 32,452 ¢ 35,4654
Uda-Peradeniya .. 45,600 8,353 — 46,897 49,861

Notes, 1. The figures given in these columns are estimates. For details, see Table 4.1,
Appendix III.

2. Recently, loans have been given from the government grant, under excep-
tional circumstances, to be used for working expenses.

3. Expenditure up to 31 July 1973.
Expenditure up to 31 August 1973,

4. Performance of the Projects

4.1 Production: Profits and Losses

Expenditure and income on each farm from their inception up to the end of June
1973 are summarised in Tables 4.1 and 4.11 (Appendix III). There are limitations both
to the reliability of this data as well as to the extent to which they could be used for
making accurate eslimates of profits and losses. One such limitation is that there has
been no uniformity in the system of accounting. There are differences from project
to project and also from time to time in each project. In compiling Tables 4.1 and
4.11 problems relating to the former have, to some extent, been overcome by adjust-
ment and extrapolation. The latter feature creates more foimidable difficulties. Its
presence does not appear to be entirely due to a lack of knowledge in accounting
procedure. In certain cases at least, the records of income and expenditure have been
50 maintained as to conceal rather than reveal what was happening. It is possible to
discern in these records attempts to conceal the fact that monies released by the
government were not bzing used for their specifically intended purposes and also to
camoufiage various other malpractices.

There are other problems in the way of any attempt to draw up comparative
profit and loss accounts of the farms with the data available, For example, different
branches of activity on each farm were not begun simultaneously. Hence it would be
meaningless to take the statistics relating to all such activities in aggregateina
balance sheet covering their entire existence. At the same time, it is difficult to
examine the different branches of activity oneach farm individually because the data
obtainable on such items of expenditure as labour, management, travelling and
transport are common to all branches of activity. Hence, what is possible here is
to base our discussion on data as they are presently available and also to rely on
estimates where there are gaps in the data.




70 GERALD PEIRIS

The main items of expenditure on the cultivation of crops during the Maha season
(September to April) of 1972-73 are tabulated below. This season has been chosen for
study because, with one exception, all the farms have operated throughout the season
and cropping during the season has been roughly contemporaneous in the different
farms. The main defect of these data is that, unlike costs of material inputs, costs of
labour are mere estimates made on the basis of the extents cultivated and the rates
of payment on each farm and an arbitrary assumption of an uniform rate of labour
input of one worker per acre cultivated.

TABLE 4.111—FEstimated Costs and Retorns from Crops during Maha, 1972-73

Extent enltivated Costs (Rs.) Returns
Farm (acresy  Material Labour (Rs.)
inpuis inputs

Gohagoda s o 103 37952 8,804 5.079
Etakelle i ol 54 1,556 3,993 3,662
Kundasale .. 4 73 1,009 5264 4,126
Kirimetiya 3l W B4 3,285 6,171 2,233
Kosgahalanda .. By g 1,823 5,808 1,066
Wendaruwa i 6 2,807 5,082 2,460
Piligalla s s 2 278 1,694 1,496
Nelligolla % % & 257 484 156
Uda-Peradeniya o i 291 363 425

MNote: Data for Ulpothagama are not available.

Even if my estimates of labour costs are rejected as being unrealistic (in relation
to the actual payments which were made to the workers, some of the figures given
are, in fact, over-estimates), the date given above show that crop cultivation during
the season in most of the farms has not been commercially profitable. It is seen that,
while on four of the farms the returns have been less than cven the costs of sced,
fertilizer and agrochemicals, on several others these costs have only bzen barely covered
by the returns. Similar data available for other ¢rop seasons for the farms which have
had a relatively longer record of operation suggest that in this respsct the Maha season
of 1972-73 was in no way excsptional,

Yields have been uniformly low in spite of the relatively high expenditure on
fertilizer and agrochemicals. For example, on three farms which possess tracis of paddy,
the average per acre yield has been about 14 bushels. Crops like potatoes and onions
which require some experience on the part of the cultivator were, for the most part,
total failures. Surprisingly, the same is true of vegetables on many farms. The only
redeeming feature has been that chillies, which, due to the high prices that prevailed
was a popular crop, yielded satisfactory returns.

In most of the farms, those who were interviewed during my field investigations
attributed the poor performance of crops to adverse weather conditions. It was claimed
that an unusual drought which prevailed during the season caused crop failures. For
the district as a whole, the rainfall pattern during the season was indeed somewhat
unusual in the sense that while in the early part of the season monthly totals of rain
exceeded the average monthly rainfall, the rain during the months of January, Pebruary
and March were below the averages (indicated respectively by positive and negative
deviations from the monthly means as shown on Figure 2). However, taking into
consideration the fact that rain during the early part of the season is more crucial to
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the success of crops than rain during the latter part, it could be said that although the
possibility that there were problems of water supply on some of the farms cannot be
ruled out, adverse weather conditions were not an important cause for the poor

~ results obtainéd from crops.

Some of the farms appear to have been affected by an absence of proper channels
for marketing the produce. There has been no order and no system in the sale of
what little the farms were able to produce, leaving room for various irregularities.

On the expenditure side, there is reason to doubt whether all the material inputs
purchased (or reported to have been purchased) were, in fact, used on the farms. The
recorded expenditure on seed and fertilizer on most farms exceed the accepted norms
(see Table IV, Appendix IV) by several folds. This fact, taken in conjunction with the
poor performance of the crops, points strongly to the widespread presence of
ignorance or fraudulence,

The main items of costs and returns in poultry farming, which has been an
important branch of activity on 8 farms covered by this study, are shown
below in Table 4.V. Figures relating to some of the items in the Table are my own
estimates and, therefore, need clarification. At four of the farms (Kirimetiya, Kosgaha-
landa, Piligalla and Uda-Peradeniya) poultry farming has been abandoned and the
stocks remaining at the time of abandonment have been sold. Incomes derived from
such sales have been included in the returns. Where poultry farming is still being done,
the current value of stock has been estimated at a uniform rate of Rs. 10 per unit of
stock. Depreciation of capital assets has been calculated at the rate of 3 percent per
annum, except in the case of three farms (Kirimetiya, Kosgahalanda and Piligalla)
where, since the termination of this line of production, poultry sheds and equipment
have also been destroyed. In these ‘depreciation’ represents the total initial expenditure
on capital assets. Labour costs, relating to which no definite data are available, have
been left out.

Despite these limitations in ths accuracy and coverage of the data in Table
4.V., they leave little room for doubt that poultry farming on DDC farms within
Kandy District has been a hopeless failure. Relatively large sums of money have
been spent on the purchase and maintenance of stock with little regard for the per-
sistently low returns. It is true that during the period under 1eview pouliry farming
in Sri Lanka experienced unfavourable conditions of operation due to the sharp
upsurge in the price of poultry foods. However, even if allowance is made for this,
the record of poultry farming has clearly been a record of mismanagement.

TABLE 4.V—Estimated Costs and Returns from Poultry Farming

Costs (Rs.) Returns (Rs.)
Purchase of Mainte- Deprecia- Saleof Currentvalue
Farm stock nance tion  produce  of stock
Guhagoda (8.9.73) e .. 4,000 21,490 506 7,826 6,150
Kundasale (31.8.73) .. ve 2,160 14,974 435 5,125 7,450
Kirimetiya (30.6.73) s %5 945 4,362 3,108 1,580 e
Kosgahalanda (30.6,73) .. & 639 3,067 921 1,579 £
Piligalla (30.6.73) A 5 8 200 442 150 459 -
Nelligolla (31.7.73) o P S 29,057 466 10,571 4,910
Wattappola (31.8.73) .. . 3,849 32,848 698 15,414 15,870
Uda-Peradeniya (30.6.73) <. 4,665 18,324 405 8,043 —

Note: The dates of assessment are shown within brackets.
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Although provision for dairy farming has been made in six of the projects under
review, at the time of this survey it had commenced on only four. In these too, dairying
is of relatively recent origin. Hence the data available on this aspect of farming cover
too short a period to attempt anything more than a few brief comments. The farms
have been supplied with some of the best breeds of cattle (mostly the varieties of
Aireshire, Jersey and Holstein Freisian). Yet, the yields have been low. At the three
farms which, during the recent past, have had milch cows in lactation, the average
yield per cow has been less than 12 pints per day. Besides the low yields, some of the
farms have also faced other problems such as the inadequacy of facilities for proper
sanitation and channels for marketing the milk.

As for other productive activities on the farms, they have been relatively unimpor-
tant, but they too show the same characteristics of bad planning and bad management.
The flock of goats puichased for Rs. 1,830 in August 1972 at Kosgahalanda was sold
for Rs. 1,015 three months later. No records are available and no traces can be found
of the ducks and the fresh water fish introduced to the lake at Kirimetiya. The four
pigs at Nelligolla, now occupying a section of its cattle shed, are a mere diversion.

I have gone into somewhat tedious details of the different aspects of production
on the DDC farms within the district not bacause of their intrinsic importance. On
the present scale, the losses that have been incurred can perhaps be borne by the
country. But, here again, the crucial issue is whether this type of unproductive activity
can be extendsd further in their present form without grave repercussions for the
future of the economy.

4.2 Employment and Earnings

Generating employment was one of the objectives which received high priority in the
DDC programme.?* In agriculture the programme sought to place emphasis on
unemployed and under-employed rural youth, At the early stage of implementation
of the programme, project formulators at the regional level were told that one of the
four main criteria upon which the approval of a project proposal would rest would be
that of employment potential.?* They were also told that “each project should aim
at a net monthly income of Rs. 150 to 200 per individual™,?

As Table 4.V1. shows, most of the project proposals sent up from Kandy District
had definite targets of employment. Although in relation io their size and nature of
proposed activity some of these targets were unrealistically high, in fixing them there
was probably an underlying assumption that productive activity on the farms would be
labour intensive. Further, it was probably the tacit acceptance of this assumption that
explains the approval of the project proposals by the Ministry of Planning.

The numbers recruited to the farms at their inception were invariably below the
planned targets. This again could be explained with reference to the necessity to leave
a quota for future recruitment when activities on the farms expand. Howcycr, what
happened subsequently was contrary to all expectations. Those who were recruited

21. See Ministry of Agriculture and Lands, ep. cit., p. 29; also The Five Year Plan, op. cit.,
p- 3.

22, Circular of August 1971, para 8.
23, Ministry of Agriculture and Lands, op. cif., p. 31.
L
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dropped out gradually so that during the time of the present survey, the total
number of employees in the registers of all 11 farms was about 80, or around 20%
of what was anticipated at the stage of planning.

TABLE 4.VI—Employment on the Farms

Plan  Number recruited Number in the farm

Farm target initially registers on 1.7.73
Gohagoda e 27 12 18
Etakelle e — 18 11
Kundasale e 50 20 9
Kirimetiya Ji 60 38 9
Kosgahalanda .. 55 22 0
Wendaruwa i 60 24 3
Ulpothagama = 22 21 2
Piligalla " 15 17 3
‘Wattappola i 10 5 4
Nelligolla . — 15 12
Uda-Peradeniya .. 33 20 2

Note: After about August, 1973 some of the farms have made fresh
recruitments of workers on a casual basis.

Even this data does not reveal the true position of employment on the farms.
As Figure 3 illustrates, the daily attendance of those who have nominally continued to
be farm workers has been very irregular. The general trend of attendance has been a
fluctuating downward trend. In some of the farms these fluctuations could be related
to seasonal variations in demand for agricultural labour outside. A pattern which
could be observed often is that during times of planting and harvesting of paddy,
farm attendance drops, and conversely, during the intervening slack seasons, attendance
improves. This suggests that even for many of those who have remained in employment
on the farms, such employment has essentially been a source of off-season income:.
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This brings up the question of incomes derived from the farms by those employed
on them. DDC farms were not intendad to be worked with hired labour. Although
provision was made for the payment of allowances to workers during the initial stages
of a project, the workers’ incomes wet ¢ expected to be in the form of sharing of profits.
But since none of the farms have yet realised profits, the practice of paying wages has
continued to be followed. The rates of payment have varied from Rs. 2,50 to 5.00
per working day, enabling the highest paid workers to earn around Rs. 125 per month.
The average monthly earnings, however, have been far below this level (Table
4,VI[). At Kundasale, Kirimetiva and Kosgahalanda there have been spells
which at times lasted for several weeks, when, due to lack of funds, the workers
were not paid at all. Piligalla farm which has been incapable of providing regular
employment to its workforce, which numbers 3, has been hiring them on a rotational
basis. When placed in a similar situation, several other farms have followed the practice
of periodically suspending some of their workers. The high rate of absenteeism referred
to above has also contributed to the low average earnings.

TABLE 4.VII—Estimated Average Monthly Earnings per Worker
(Januvary to June, 1973)

Rs. Cis. Rs. Cis,
Gohagoda +o  31.60 Wendaruwa w350
Etakella g i ] Piligalla R o
Kundasale 1.8 3L K] Wattappola e A
Kirimetiya Z s T Nelligolla S0 3830
Kosgahalanda s 14500 Uda-Peradeniya v 80K

Note: Data for Kosgahalanda, Wendaruwa and Uda-Peradeniva do not cover the
entire period. Ulpathagama has been excluded.

Data on age, family background, education and vocational experience of those
who were recruited to the farms were collected during my field investigations. These
are presented in summary form in Table 4.VIIL. Observations which can be made on
these aspects arc as follows. First, although there isa wide range of variation in age
among those who were employed by the farms, the emphasis in recruitment, at least
initially, was on youth. Secondly, a majority of them have been drawn from poor,
agricultural families, possibly from among the lowest economic strata of the Kandyan
peasantry. Thirdly, most farm workers had received a formal education at least up
to the secondary level and about 37 percent of their total had reached G.C.E. Ordinary

Level grades. Fourthly, most of them have had no regular employment until their
recruitment to the farms. »

Although the initial recruitment pattern conforms to the DDC Programme’s
emphasis on providing employment to youth, in some of the projects significant
changes have since been made in the composition of the workforce, so that at present
there is no preponderanceof youth among the farm workers, For example, the average
age of the workers at Gohagoda at the start was approximately 22 years. During the
past 18 months most of them have either dropped out or were discontinued and fresh
recruitments have been made. At the time of my survey the age of the workforce
averaged 31 years. At Uda-Peradeniya, those recruited initially were all below 26
years. Since then, the original workforce has been discontinued, and when the farm
was re-opened after several months of inactivity for the Maha season of 1973, about

-
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40 workers, whose average age is around 36 years, have been hired. A similar change
has also occuried at Wendaruwa. Generally, there seems to be an increasing preference
among those managing the farms for elderly workers. They claim that such workers
are more regular in attendance and are more hard working. 1t is also possitle that
one of the attractions of older workers is that they tend to be more amenakle to
authority than youth.

TABLE 4.VIIl

A Summary of Information on a Sample of Farm Workers
{August to November 1973)

numbers falling into each category

«
2 2
=
e Z < < O
NS TS i R e - S
gl e B o = j E ud
o [= [ =)
® 5 < = é < i g
582 288 0 E a4
g &85 ma . €a'g" s
I it o AN e SRS R SO e £
Total number inferviewed 15 8 10 8 10 12 3 4 12 7 89
i. 20 years or less IR R G 1 T W et | IS e P | 20
AGE il. 21 to 25 years Bk SIS TR N T R T ) 36
iii. 26 to 30 years R ¢ I o SRt Tl i | AN HERN 1 et T | 11
iv, 30 years or more e e e R e - I+ B 22
i. Grade 5 or less =R IS Wl Lo SRR IR O T (I 24
EDUCATION ii. Grades 6 to 9 - SRk St DR O R o [l B 32
iit, Grade 10 & above: 6 4 5 3,0 4 0 3 5 4 33
Had non-agrieultural vocational
training/expsrience R N i S U A o 26
ESTIMATED i. Below 100 rupzes IR STl | R L S B A 45
MONTHLY ii. Rs. 100 to 200 £ Hl e St N L o AT e i3
FAMILY iii. Rs. 200 to 300 = IR el ¢ s T N e § L R O[T S 11
INCOME
PRINCIPAL i. Cultivation of
SOURCE own land 2 At ol St s TR0 (R s 30
OF ii, Tenant/Agric. y
FAMILY labourer 1 I R e R S e L 44
INCOME iii. Other e M e i LSS R S e I ) 15
STATUS i. Unemployed e B A R IS B L e it S | 24
BEFORE ii. Parily/Periodically
JOINING employed by GRS SRR TR e 0 55 TS i B T 7 65

FARM

Note: Samples from Gohagoda, Wendaruwa and Uda-Peradeniya include
ex-farm workers. All workers interviewed at Kosgahalanda were
former farm cmployees.

4.3 Co-operative Farming

Though nowhere has it bzen explicitly stated that co-operatives :Nould be the only
form of organisation for agriculturc in the DDC programme, various statements
found in official writings relating to the programme suggzst that it sought to foster
co-operative farming in Lanka. Of course, ‘co-operative farming” can mean various
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degreesofintegration of agricultural activity in 2 community.24The programme issome-
what flexible regarding the form and the degree of integration it prescribes. But, both
from the programme itself as well as from the context in which it was drawn up, it
appears that *private property individualism’ in farming was looked upon with dis-
favour and a high degree of integration involving communal ownership of the land
was desired. Applying the terms used by Otto Schiller,? it is perhaps fair to say that
what the programme aimed at was the promotion of *agricultural production co-
operatives” rather than the *‘co-operative promotion of agricultural production™.

The idea of planning agricultural development on a co-operative basis did not
have to be imposed on the DDCs from above. At least the slogans and the cliches, if
not the principles, of co-operative farming were known at the village level. Among
those who sponsored the projects, the mood and the dasire to promote co-operative
farming were also probably there. Thus the agricultural projects proposed by the
DDCswereallco-operative projects,most of whichaimed at thetotal integration of farm-
ingactivity. Enabling self-employed farmzrs to own, manage and work the farmscollec-
tively and share their profits was the ideal aimad at by most of the project proposals-
At the start, 3 of the projects within the district went to the extent of attempting to
facilitate a communal life to the project participants. It is also significant that the Sinhala
equivalent of “collective farm” (samooha govipala) has always baen used in referring
to the farms. The workers too have continued to be referred to as “members”.

The principles of co-operative farming, however, are rarely evident in the manner
in which these farms have operated so far. The ecight projects that are affiliated to
primary co-operative societies have become farms that are “owned” and managed
by these societies and worked with hired labour. In these, apart from the fact that
workers do not participate (and are rarely, if ever, consulted) in decision making, a
majority of them have not even bzen made members of the societics. Work programmes,
apportionment of funds, emoluments, recruitments and dismissals of workers have
been decided in each case by one or two individuals who directly or indirectly contro]
the co-operative society. In the projects that are operated by “Special Co-operatives™
too, most of the workers hired to fill vacancies resulting from the reductions in the
original membership (where such hiring of workers has occurred) have remained
wage labourers. Even the use of the term “co-operative farm™ to refer to this type
of organisation, as Schiller points out, is a misnomer,2®

24. Mecst modern authorities do not accept the narrow definitions of ‘Cooperation’ given
by earlier writers like C. R. Fay (Co-operation at Home and Abroad, Yol, 1I, London
1948, pp. 32-63, first published in 1908), Leonard Woolf (Co-operation and the Future of
Indusery, London 1918), Charles Gide (Consumer Cooperative Secieties, New York,
1922) and-James Warbasse (Problems of Co-operation, New York 1946). The widely
held view at present is that ‘Cooperation’ implies & wide range of variation in the degree
of integration of production and coasumption, such variation in the context of agricul-
ture falling between the totally collectivised state farm on the one extreme and the
highly individualistic peasant farm on the other. See, Margaret Digby, The World Co-
?ﬁ"‘_ﬂﬂw Movement, London 1948, pp. 7-9 and Couperatives and Land Use, F.A.O.

gricultural Development paper No. 61. Rome 1957, pp. 1-6; Otto Schiller, Cosperation
and Integration in Agricultural Production, Asia Publishing House 1969, pp. 2-13; Peter
Worsley (ed.) Two Blades of Grass, Manchester University Press 1971, Introductory
chapter, pp. 1-40.
25. Otto Schiller, op.cit., pp. 2-13.

26. Otto Schiller, op. cit., p. 14; and *“Two Ways of Cooperative Farming” Indian Journal
of Agricuitural Economics, Vol. XII, No. 2, 1962, p. 47.
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Why did the programmes fail to promote co-operative farming? In the present
context, the most obvious answer is that no serious attempt was made to promote co-
operative farming while implementing the projects, Whetheran attempt, if made, would
have succeeded has to be left an open questioq,,ﬁul it is relevant to note the widely
recognised tendency of institutionalised co-operative activity, particularly inagriculture
in what are referred to as traditional societies, to deviate from the basic co-operative
principles. In such societies the presence of certain social and cultural obstacles to the
development of co-operative agriculture has been recognised by many writers.2” Ronald
F. Dore, who says that it is those societies that are both egalitarian and cohesive which
provide the bast potential for modern forms of co-operation, regards the prasence of
authoritarian leadership and factionalism in society as obstacles to the emergence of
effective co-operation of the modern type.®® Since this study centres on a small number
of spatially scattered phenomena, the issues relating to the applicability of the terms
used by Dore in their exact conmotation to the present area of study has to bz avoided.
However, it is possible to show that authoritarianism and factionalism are both
evident in the operation of DDC farm projects within the district. The manner in which
they are exemplified has bzen left for discussion in the next section of the essay.

5. Programme Personnel

The projects which were begun under the DDC programme have involved the colla-
boration of individuals drawn from diverse social strata. The resulting interaction of
varying notions, attitudes and interests have, to a large extent, fashioned the manner
in which the projects have operated so far. This aspect of the present study, though
vital, is one in which generalisation is difficult, and commeant, for the most part, can
only bz impressionistic. Nevertheless, in the sections which follow, an attempt has
been made to spotlight features relating to this aspect which are either important in
their own right or suffiziently frequent in their occurrence to merit special attention. As
a preface, it is necessary to emphasise the limitations inherent in the type of genera-
lisation and comment attempted, particularly the element of subjectivity which might
be present in the attempt.

5.1 The People’s Representatives

In spite of an early edict that “DDCs shall meet at least once a month”,?® with only
fwo exceptions, the Councils that fall within the scope of this study have not met on
more than four oecasions during the past two years. The failure of the DDCs to meet
more frequently has baen ascribed to the increasing disinterest shown in their affairs
by a majority of their membership. T have already made reference to the fact that
Development Councils are large bodies. The very size of the councils appear to have |
made systematic discussion of specific issues difficult. Their records show that on the
few occasions when they have met the usual tendency has bzen for speech making
rather than for discussion, and that too, on general topics like landlessness, cost of

27. For a generalised discussion of these obstacles, see Ronald F. Dore, “Cooperativesin
Traditional Communities'’, Worsley, op. cit., pp. 43-60 and J. Leonard Joy, “The Analysis
of Existing Social Factors favourable to successful Modern Cooperatives'’, Worsley,
ap.cit., pp. 61-65.

28. Ronald F. Dore, op. cir.. pp. 48-52,

29, Circular of 1 March 1971, para 4 a.



78 GERALD PEIRIS

living or bureaucratic inefficiency. However, among the People’s Representatives of
each DDC, there have bzen the obvious lzadsrs—the more articulate, the more influen-
tial or the more powerful persons. It is they who have had a strong impact on the
projects.

The member of the National State Assembly (NSA) is invariably the most impor-
tant People’s Representative in cach of the DDCs covered by this siudy. He could
therefore wield considerable influence over the affairs of the DDC project. Of course,
the actual extent of involvement of different mambars of the NSA varies widely. Such
variation, which ranges from total lack of interest to active participation cven in
certain matters relating to routine project operation, seems to beaccovnted for by their
respective affiliations and interests, their staturc in the national and local political
arena and, also, their characizr and temperament,

In the records of farm projects within the district, onc could come across occasions
on which the member of the NSA has intervened in an uszful and constructive manner.
At times, he has been able to accelerate decision making, to form a channzl of commu-
nication between project personnel and higher authority and, as the chief spokesman
for the interests of his electorate, to by-pass the local officials and obtain adjustments
and concessions to suit specific project needs. At the same time, there have bsen occa-
sions on which such interventions appear hasty, ill-informed and partisan.

Most members of the NSA in the area have had a decisive say in such aspects of
the farm projects as selecting the land to bz acquired (and thereby the location and
scale of the project), the appointment of at least soms of the other People’s Represen-
tatives to the DDCs and to the committees of project management, and the selection
of farm workers.

In the farm projects which have been studied, it is the power to influence the
selection of project personnel that most members of the NSA. appear to have used
frequently. In the selection of non-official memsbers to committees of project manage-
ment, political links and loyalties have been the principal criteria. Such members,
once appointed, could themselves exercise an influence which is proportional to their
own stature in the area and to their political usefulness to the member of the NSA. The
appointment of farm members (workers) has usually been done through interviews
conducted by panels appointed by the DDCs. But here too, the approval of the members
of the NSA has been sought prior to the appointment of those selected. Where the
member of the NSA has himself not intervened, the final selection has invariably
been determined by others who enjoy his confidence.

In defence of this system, which has prevailed widely in the appointment of project
personnel, one could say that the loyalty of individuals is a condition of paramount
importance to the success of this types of venture, at least at the pioneer stage, and that
the elected representative of the people is more suited to perform this functign than
any other. Whatever validity this point of view may have, it is necessary here to
recognise some of the adverse effects of the system as it has operated in practice. The
criterion of loyalty, when it overshadows all others, has frequently led to the emergence
of the incompetent. The authority of the officials responsible to the government tends
to be undermined. The inefficient and the corrupt find refuge in political patronage.
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Above all, the projects have tended to exclude a large section of the people in each
area who have no links with, or who are unacceptable to, the reigning local political
elite. The projects have thus become identified with the political parties in power.
Paradoxically, due to this very reason, the loyalists suffer from a sense of insecurity
and uncertainty about the future.

Among those who have been labelled ‘People’s Representatives’, office bearers
of co-operative societies (the elected and the appointed officials or the salaried mana-
gers) have also played an important role in the affairs of farm projects in the district.
Many of them are politically important in their respective areas. Often, they have
membership in local government bodies. Political links can also be traced between many
of them and the members of the NSA3Y. Furthermore, as shown earlier, in the projects
managed by primary co-operative societies, a greater share of the expenditure hasso
far been borne by the co-operatives themselves, and the financial control of the projects
concerned are now almost entirely in their hands. These factors have enabled certain
officials of co-operative societies to make the farm projects adomain of their authority,
encroaching, on the one hand, into the powers and functions o f DDCs and, on the other,
into the rights of farmemployees. To quote a few examples, in one project, the manage-
ment of the co-operative society has refused to provide the DDC officials access to
records of income and expenditure maintained by the society. In the same project, the
sending of a petition by a sectionof the farm workforce resulted in the immediate dis-
missalof the workers concerned prior to an inquiry being held. In two other projects,
the Development Assistants associated with them have repeatedly complained that the
co-operative societies do not facilitate their participation at meetings of the committees
of farm management. There is a fourth case inwhich the chairman of the co-operative
society, while frequently absenting himself from meetings of the official committee of
farm management, has been summoning an unofficial committee of his own to take
decisions on the running of the farm. Admittedly, these are only specific examples. But
they illustrate a feature which one comes across more often in a more subtle form:
that is, an unwillingness on the part of co-operative officials to concede the authority
and the rights of the others. Tt is often reflected in the tone of their correspondence.
At times it is also seen in their disregard of collective dccisionsuf

Irrespective of the organisation that manages the farm, the presence of one or
two persons who dominate the actnal process of project operation is a recurring
phenomenon. In each case, a few prominent People’s Representatives have the effective
control. Usually, neither the officials nor the workers question their authority. In the
case of one farm the extent of authoritarian control has reached such ludicrous pro-
portions that it is now like a private family owned business venture.

People’s representatives from other village level organisations were rarely seen
to figure prominently in affairs of the farms which have been investigated. The lack of
interest on the part of many of them is reflected in the irregularity of their participation

30. Under the reorganisation of the cooperative movement begun in 1971 (see footnote 15),
temporary Boards of Directors were appointed to each society. These boards were
usually_composed of 5 official members and 4 unofficial members. The latter category
of directors were appointed on the recommendation of the Minister in charge of the
Depariment of Cooperative Development. In practice they were mostly nominees of
members of parliament. Recently, the by-laws under which permanent directors were
to be set up have been amended so as to accommodate 8 ministerial nominees out of
a total of 15 in each board,
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at meetings of DDCs and the inertness and passivity they show when they do partici-
pate. O:casionally, however, some of these individuals belong to the in-groups that
dominate the DDCs and their subsidiary bodies.

Discussions which T have had with some of the People’s Representatives who
have been actively associated with the farm projects in the district indicated that many
of them are dissatisfied with the officialdom. Some of them went to the extent of
placing the entire blame for the poor performance of the projects on “bureaucratic
inefficiency™. Excessive adherence to rules and regulations, preoccupation with imprac-
ticable ideas, and ignorance of conditions in the villages were among the specific criti-
cisms that were made against the offizials at various levels. These criticisms however
were rarely supported with definite evidence. They seem to be based laigely on pre-
judice and alsv on an impatience on the part of the individuals concerned with bureau-
cratic procedure and red tape. Comments on some of these criticisms will be made in
the section of this essay devoted to the officialdom.

During my interviews with workers and others associated with the farm projects.
allegations of corruption were often made by them against certain People’s Represen-
tatives holding positions of responsibility in relation to the farms. Persons so accused
were few in nuniber, but the feature itself was common to most of the farms surveyed.
These allegations ranged from misuse of authority, favouritism and nepotism to
misappropriation and theft. It was not within the scope of this survey to probe deeply
into them. However, where it was possible to check their veracity, either against the
relevant financial records or with evidence from mutually unrelated sources, they
sometimes appeared to be well founded. In certain instances, the financial
losses which have resulted from such fraudulent practices cannot, in relative terms, be
dismissed as insignificant. Perhaps more important is the fact that, where they have
prevailed, they have generated cynicism, frustration and dishonesty at other levels.
Furthermore, the very fact that such allegations were frequent seems to indicate an
absence of confidence and mutual trust bstween different groups which have been
brought together by the DDC programme.

5.2 The Officialdom

The administrative set-up directly concerned with the implemsntation of the DDC
programme within Kandy District is headed by the Government Agent for the district.
Working with him are two Assistant Directors of Planning to whom, in practice, much
of the Government Agent’s authority in relation to the programme has bsen delegated-
These officials head the District Planning Unit, the function of which is the overall
supetvision of DDC projects in the district. At the level of the Division, Revenue
Officers (DROs3) who are chairman ex-officio of the DDCs are the chief government
officials. Development Assistants appointed by the Ministry of Planning occupy the
lowest level in the offizial hierarchy. Their duties have been defined in general teims,
as assisting the DROs in serving the Development Councils®!,

In commenting on the main government officials of the DDC prograthme in
Kandy District it is necessary at the outset to focus attention on what appears to be

31. Circular of August 1971, para 4.
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- a contradiction relating to their position in the programme. The regional officials
were expected to provide leadership and guidance at their respective levels of opera-
- tion. They were also expected to show imagination, inventiveness and enthusiasm in
their work32, But, at the same time, the programme restricted their authority and
their flexibility of action, not only by the role it assignad to the People's Representa-
tives serving in the DDCs, but also through numerous rules and regulations.

Hence, neither in the formulation of the projects nor in their implementation did
these officials have much scope to exhibit leadership talent and originality. The
projects had to be based on impromptu proposals made at meetings of DDCs. Such
proposals were stereotyped and (at least in agriculture) rarely provided an opportunity
for innovation. Since the general tempo was one of haste in gatting as many projects
as possible off the ground, it is likely that the delays which might have snsued in
obtaining the Ministry’s approval for project proposals if novel ideas wers incorpora-
ted in them, also d'scouraged originality. Project models drawn up at the centre and
circulated to the district to serve as guides in project formulation also had the
unforeseen effect of preventing departures from a set pattern. Further, in the release
of funds once the projects began, although in one set of instructions the district
officials were told that “only in the event of a major deviation (from the approved
norms) need the (Ministry’s) Division of Regional Development be consulted”
other instructions laid down restrictions which in effect discouraged any kind of
deviation. Apart from these features, it is generally seen that de facto authority in the
operation of DDC projects is, by the very nature of the programme, 50 dissolved,
that when confronted with various irregularities and malpractices, the officials at the
regional level have bzen unable to provide the necessary checks. In short. the pro-
gramme placed an onerous responsibility upon the regional officials but gave them
little power and authority to carry such responsibility effectively.

As one would expect, there is much variation in the interest and efficiency shown
by the officialdom. There are many, even among the less experienced, who obyiously
possess the qualities and talents for the role assigned to them. But there are also the
ill-equipped and the incompetent. In general it can be said that whatever enthusiasm
there was during the early stages has, with the passage of time, waned considerably.
- A measure of disenchantment and cynicism is now evidzsnt particularly among the
more seasoned bureaucrats. For them, there are many features within the set-up
that discourage an overt personal involvement.

The observations made here are not intended to imply that the offizials referred
to have neglacted their duties in relation to the programme. Matters such as summon-
ing or participating at msetings of DDCs and Committees of management, holding
periodic inspections of projects, compiling reports and many other duties relating to
the programme have all bzen attended to in routine fashion. Nevertheless, with a few
exceptions, these officials do not, and. in the context of circumstances described above,

32, The role of the officials in DDCs, especially that of the GAs and the DROs, is discussed
in the Circular of August 1971, para 8 and the Circular of 9 December 1971, p. 3.

33, Circular of August 1971, p. 4.
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cannot play the positive and dynamic leadership role assigned to them by the formu-
lators of the DDC programme.

While our attention is focussed on the officialdom, it would be relevant to comment
upon the nature of co-ordination and collaboration between government departments
(one of the declared objectives of the programme) exemplified by the record of farm
projects in Kandy District.

Besides the officials to whom reference has already been made, others from various
governmental agencies were drawn into the DDC programme. In the case of agricul-
tural projects, officials from the Department of Agriculture have had an important
role in providing advisory services. Since co-operative societies which are in chargeof
projectscome under the direct control of the Department of Co-operative Development,
officials from this department have also been associated with the projects. Among
other public sector agencies which have had varying degrees of contact with the DDC
farm projects are the People’s Bank, the Territorial Civil Engincering Organisation
and the local government bodies of each area.

In a review of the DDC programme’s ‘‘co-ordinating role” it is justifiable to
raise an issue relating to the degree of collaboration between governmental agencies
at the apex of administration and policy making during the stages of formulating
and implementing the programme. If the objective of the programme was to achieve
a systematic departure from the traditional pattern of administration, there are
features which illustrate the inadequacy of such co-ordination even at the apex. To
cite some examples, at the stage of allocation of grants Lo projects, the management
of each project was instructed to apply to the People’s Bank for loans with which
to meet working expenses. But it appears that at no stage were there definite arrange-
ments for the Bank to provide such loans to DDC projects. Even the Department
of Agriculture does not seem to have been quite prepared for its role in the DDC
programme. The Director of Agriculture replying to a request for special advisory
services by the Director of Regional Development in November 1971 (i.e. several
months after the programme began) said, “we would like to formulate a policy regard-
ing such services after consultation with the Permanent Secretary, Agriculture”.™
The presence of unresolved conflicts between the co-operatives and the officials in
charge of the DDC programme at the regional level is also at least partly due to the
fact that the position of cooperative societies in relation to the DDCs has not been
clarified by the Centre. Besides these specific examples, another phenomenon which
is becoming increasingly evident and which points to an absence of co-ordination
at the Centre is that there are other government agencies (some of them newly
instituted) which undertake developmental work, similar in nature to those of the
DDC programme, quite independently of the existing DDCs.

As for co-ordination between governmental agencies at the regional level, there
have been undeniable improvements; some achieved as a result of the DDC pro-
gramme, but mostly achiecved independently of the programme. Officials from many

34. Letter from Direcior of Agriculture to Director of Regional Development dated 7
November 1971.
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governmental agencies serve in the DDCs. Certain departments, especially the Depart-
ments of Agriculture and Co-operative Development, are also represented in commit
tees of project management. With one or two exceptions, the farm projects covered
by this study have had easy access to extension services provided by various depart-
ments. In a few instances, short-cuts have also been established across the traditional
lines of communication. But despite these, there are examples, too numerous to be
quoted here, which make it clear that the close co-ordination and collaboration
envisaged by the programme has not become a reality.

5.3 The Farm Workers

Some comments have already been made on the failure of farm projects in Kandy
District to fulfil the expectations of the DDC programme relating to employment.
Here, our concern is with those who were engaged for work on the farms, either
of the respective co-operative societies or as hired labourers. Interviews of farm
~ workers conducted during my field investigations involved the gathering of information
on their general attitudes and aspirations and also ontheir expectations at the time of
their recruitment to the farms. Some of this information is shown in classified form
in Tables 5.1 and 5.11. The discussion which follows is based both on these Tables
as well as on my own impressions.

Only in one farm project within the District (Kundasale) was there a spon-
taneous formation of a group with a view to undertaking a farming venture. In all
others, the procedure followed in the formation of the work forces has been similar
to recruitment processes in many other fields of employment in the public sector. The
jobs were advertised. Invariably, large numbers applied (Wendaruwa and Kosgaha-
landa were exceptional in this respect). Interviews were held. Those finally selected
(not necessarily through the interviews) were appointed.

3

Among those selected to work on the farms, there are many who have been
attempting, both bzfore and after bzing so selected, to secure employment elsewhere.
Many of them, since leaving school, have repsatedly applied for jobs and have been on
the constant look-out for jobs. It was also evident that the jobs which they have been
interested in are mostly outside agriculture. Table 5.1 which classifies the workers
according to certain ‘indices of occupational aspirations’ does not reveal this feature
in its full significance because in 6 of the farms, the samples of workets interviewed do
* not include those who have left the farms. The general picture which emerges is that

amajority of those recruited for work on the DDC farms in the district did not aspire

 to become farmers permanently and that, by and larege, it is either those with relatively

low educational qualifications or those who are relatively old that fall into the small
minority which has not sought other forms of employment.

During my interviews a series of direct and indirect questions were posed inorder
to find out what these workers expected by being recruited to the farms. Their answers
varied widely, but lend themselves to some generalisation. 5

Their principal expectation appears to have been that of gaining a regular income.
At the inception of at least some of the projects, the workers were told that they

- would get regular allowances only during the initial phase when their labour would be
 utilised for capital development work, and that their subsequent income would depend

-
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TABLE 5.1
Indices of Ocenpational Aspirations among the Farm Workers
Gahagoda Kundasale Kosgahalanda Wattapola Uda-Peradeniya :
Etakelle Kirimetiya Wendaruwa Pilligalla Nelligolla TOTAL

have made formal
applications for jobs 5 6 6 2 2 3 1 7 4 42
have not made formal ;
applications for jobs 9 3 4 2 8 10 1 2 5 3 47
have searched for
information about jobs y
before joining farm 10 B 8 6 4 5 4 1 9 4 59
have not searched for
information about jobs
before joining farm 5 — 2 2 6 7 _ 2 i i 30
have searched for in-
formation about jobs
after joining farm 9 8 7 6 4 5 E 1 9 4 57
ﬁavc not searched for
information about jobs

6 — 3 2 6 7 — 2 3 3 32

after joining farm

Note: Samples from Wendaruwa, Gohagoda and Uda-Peradeni

from Kosgahalanda consists of ex-farm workers.

ya include ex-farm workers. The entire sample
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‘entirely on their own efforts. It is doubtful whether the implications of this arrange-
‘ment were fully appreciated. Whether they were or not, an expectation seems to have
prevailed that, even if their production efforts failed, the government would continue
o pay them a living wage. For many workers, this expectation was probably streng-
thened by their balief that their bzing chosen for employment on the farms was a
Teward for their support for the political parties presently in power.

. Another aspect of the farm projects, the implications of which do not seem to
have bzen properly grasped, is that of communal ownership of the land. Detailed
probing frequently revealed that although the communal basis of farm organisation
' was often made known to the workers, niany of them felt that, somehow, eventually,
they would come to own the land on an individual basis. J

Several examples can be quoted to show that there has been some confusion
‘regarding the concepts of communal farming. At Kirimetiya, the workers appear to
have been given the impression at the time of their recruitment that each of them will
receive a private plot and a house within the farm. At Wendaruwa the workers claimed
that a responsible offic al declared at the opening of the farm that after the initial
phase of development the farm would be theirs on an individual basis. A similar claim
was made by some of the youth interviewed at Uda-Peradeniya. Certain workers at
Nelligolla expressed an (unreasoned) belief that when the project developed fully a
section of the farm would bz partitioned out among them. The project proposal at
Kundasale fixed its target of employment at 35 in the crops section “so that each
person may have one acre’. At other farms too there were workers who mused that
distributing the farm land among the workforce would be a just and rational way of
winding up the project.

The expectations which these features portray is not as unrealistic as it might
appear. There is the recognised desire among the landless peasants to become
owners of land (note from Table 4.VIII that nearly 50 percent of the workers are from
the ‘tenant cultivator’ or ‘agricultural labourer’ sectors of the community). Thete is
also the fact that land alienation schemes are the most common form of governmental
aid to psasants in most parts of the country. Thus, to expect the conversion of what
bzgan as a co-operative farm to a land alienation scheme is, in fact, to expect in a
modified form governmental assistance with which they have been most familiar. It
i8 interesting to note that this conversion has already taken place at Kosgahalanda
where the land has bzen re-distributed among about 40 villagers of the area who were
seen, in early September 1973, to be preparing it for the Maha season.

At my interviews with the farm workers, I attempted to find out the conditions
under which they would like to work if they are to remain in or (in the case of former
farm workers) regain farm employment. Having explained the different types of farm
organisation possible, I asked them to indicate their preference for any ope or two
types. Their replies have bzen tabulated below (Table 5.11). Only those who were
able to provide clear and reasoned preferences have been included in categories 1
to 5 of the Table.
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Table 5.11 shows that the form of farm organisation most preferred is the State
or Co-operative Society owned farm with regular wages for the workers. Wages expec-
ted were invariably between Rs. 5 and 10 per day. A large numbezr have also indicated
a preference to own plots of land within a co-operative farm. Here it appeared that
“co-operative farming” was often associated in the minds of those interviewed with a
high scale of governmental aid and that what was actually desired was farming on
individually owned and privately operated plots of land with governmental assistance
in the supply of material inputs. There was a high “frequency™ of this preference
among those who have been working in farms that are sited on fertile and/or well-

-located land such as Gohagoda, Kundasale and Uda-Peradeniya. These preferences
are consistent with what I have discussed above as the main expectations of the workers.
It is noteworthy that only a small minority have indicated a preference for fully
integrated communal farming. This was probably due to the fact that apart from their
positive preference to bacome wage earners or land owners, many of the farm workers
now associate communal farming with their past experience in working at their res-
pective “communal” farms..

Besides what could be recognised as the main expectations of the workers
discussed above, certain farm workers, specially those with prospects for better employ-
ment, seem to have expected to gain ‘recognition’ by accepting, in the first instance,
employment that was offered to them on the farms. Some of them claimed that they
have promises of assistance to find beiter employment from those who enabled them
to secure their present posilions. The opportunity which, it was thought, the farm
would afford for frequent contact with influential People’s Representatives and
government officials was also looked upon as an advantage which might be useful to
them in the future.

To sum up, then, a majority of those recruited as farm workers had neither a
genuine interest in pursuing farming as a permanent vocation nor an appreciation of
and a preference for the principles of communal farming. Understandably,avhat most
of them have looked for is either a government job with regular wages and the
other advantages attached to such a job, or the acquisition of some agricultural
land,

These features as well as others which have been discussed earlier are reflected in
several facets of activity and non-activity on the farms. One such feature is the absence
of cohesion and harmony among the workers. On most of the farms surveyed, some
sort of factionalism was discernible. Tn some (e.g. Kirimetiya, Wendaruwa and Pili-
galla), at various times, factionalism had given rise to formidable problems.

The presence of factionalism could be accounted for by a complex of factors. As
at Kundasale, caste difference was one factor. Plurality of caste, however, had not
always produced factions (e.g. Nelligolla) and, conversely, caste uniformity has not
made factionalism absent. At Kirimetiya (where, as far as it was possible to ascertain,
there were no recognised differences in caste among an overwhelming majority of
the workforce) the main factions were seen to broadly coincide with the differences
in the village of origin of the workers. An interesting variation of the same feature was
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| TABLE 5.11

|_| Farm Workers classified according to their preference to type of
Farm Organisation

g (number falling into each category)
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mtcnse animosity between two factions,

found at Wendaruwa where there has bee
both belonging to the same caste, but ¢ drawn from different parts of the village
(Uda Gammedda and Palle Gammedda). When, due to their poor attendance for
work on the farm, a few workers Avere temporarily recruited from outside, both
factions appear to have resented their presence. At Uda-Peradeniya, where almost
the entire workforce recrui the inception of the farm belonged to the same caste
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and were drawn from the same village, rivalry developed between two groups. These '
groups seem to have centred around two youths, both of whom were from prominent
families in the village and were acknowledged leaders among the workforce. At Et-
akelle, where the workforce had representatives from 3 caste groups there was factiona- |
lism cutting across caste differences batween those who had membership rights in the I
co-operative society and others who were only wage labourers. Variations in loyalty
to different persons from whom different sections of the workforce had received
patronage tended to coincide with and strengthen factionalism based on such factors
as caste and village of origin.

Factional antagonism among workers has had several adverse effects. Foremost
among them is that each faction has tended to be so preoccupied with constant bicker-
ing that very little work has bzen done. In certain farms, rivalry between factions had '
brought about problems of maintaining discipline. It has also made rational division
of labour diffizult to achieve. Further the lack of unity and cohesion among the workers
has contributed to the failure of co-operative and collective activity.

The absence of a high d2gree of honesty among the workers is yet another pheno-
menon that can bz related to certain features discussed earlier. There is ample evidence
1o suggest that pilfering and petty thieving has bzen rampant. Much of this evidence
was presented by the workers themselves. In the context of such factors as the very
low income which the farms have generated [or those working on them (see Table
4.11), their poverty, their lack of a permanent interest in the farm, and the presence
of fraudulence at other levels, the prevalence of this type of dishonesty is perhaps
not surprising. ’

On the DDC farms within the district one seldom comes across evidence of
enthusiasm and hard work. With one or two exceptions, the recurrent atmosphere
is one of lethargy and disinterest. Even if allowance is made for all the problems and
disincentives to dedicated effort, it is difficult to escape the unsavoury conclusion that
those recruited for work on the farms have failed to fulfil their obligations.

The fact that the blame cannot bz placed entitely on the workers is implicit in
certain points which have already bzen discussed. To recount them briefly: recruitment
procedures were unsatisfactory; the workers were made to expect much more than
they have bzen given; their earnings have been low, and other conditions of employ-
ment unsatisfactory; principles of co-operative farming have been inoperative; there
have been no models, either in enthusiasm or in honesty, for the workers to emulate.

6. Conclusions

The projects dealt with in this study have fallen short of fulfilling the principal expec-
tations of the DDC programme. This conclusion would be valid if they are assessed
from the point of view of what may be termed ‘general objectives’ of the programme
such asdecentralisation and co-ordination. Itwould also apply when the performance of
the projects is measured against the ‘specific objectives’ of the programme relating to
agriculture. For their contribution to an overall increase in agricultural production
and employment has been negligibly small. They have also failed to foster co-operative
farming.
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Taken in isolation, the performance of the projects is perbaps unimportant.
Many of their problems and shortcomings piobably reflect those that are found in
society at large. As for the specific projects, it is reasonable to expect that those among
them that would fail to bzcome economically viable in the near future would wither
away. Further, if what is taking place now in Kandy District reflect island-wide trends,
it also seems that the DDC programme as it was originally conceived might recede
to the background in developmental activity, particularly in agriculture. Yet, the
objective of the programme and the concepts underlying them are likely to remain
in the forefront of strategies of development. Present trends indicate that much
emphasis will continue to be placed on dscentralisation of responsibility, if not in
planning, at least in implem:nting various programmes of developmen:. There is
also the widsspread bazlief that in agricultural development and rural reconstruction
current measures of land reform should be followed up with other institutional changes
in which co-operative activity would play a key role.# Hence, although the specific
findings of this study cannot (and ware not intended to) form a basis of judgement of
the DDC programme in its entirety, it would bz pertinent to base some general obser-
vations on them which relate to the concepts and objsciives of the programme.

Considering first the objective of decentralisation, an issue may well be raised
regarding the adzquacy of the initial efforts which were made to prepare the ground
for passing on responsibility from the Centire to the Districts and Divisions. It is
evident from this study that the basic preparation and planning which went into the
DDC programme was, in this respect, inadequate. Although the programme expected
its projects to arise out of integrated regional plans, machinery to undertake such
planning was nzver set up. Projects themselves were, for the most part, extempora-
neously conceived. Even at the stage of formulation and approval of the projects, a
casual and cursory approach seems to have bzen adopted, especially in such aspects
as the availability of finances and managerial talent and the vesting of authority and
accountability. What these features make clear is that if decentralisation is to be
meaningful and effective, the institutional and administrative set-up at the District
and Division levels must necessarily be stronger than that brought into bzing by the
DDC programme.

The decentralisation which the DDC programme envisaged was a means of
achieving greater democratisation and greater collaboration of the people in the
development effort. The manner in which the representatives of the people were
recognised as well as the place accorded to them in the programme indicate that in
order to accomplish its task of enthusing and activising the people, the programme
relied heavily on existing village level institutions and on the rural elite which dominate
such institutions. Here we come across another crucial issue; namely, the extent to
which such institutions and those who control them could be expected to provide
leadership to a process of transformation which involves a break away from traditional
societal relationships and which is intended to culminate in- the creation of a new
social order. In the present field of study there is no evidence to suggest that this
could bz a realistic expectation. On the contrary, within our area of study the DDC

35. See, The Land Reform Law No. 1 of 1972,
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programme has in its limited way tended to strengthen the very forces that are anathema
to an effective dispersal of social and economic power in rural society.

It was stated above that within the programme’s broader objective of decentra-
lisation, the projects covered by this study had as a specific-aim the promotion of
co-operative farming. Our earlier discussions have also shown that among village level
institutions that were drawn into the DDC programme, it is the primary co-operative
societies that have plaved the most prominent role. Hence a corollary to the issue
which had been raised above and which deserves to be highlighted here is whether
the existing co-operative societies could be used as an instrument of promoting
co-operative farming in the country.

In Lanka as well as in many other developing countries, co-operative societies
often tend to be dominated by cliques and petty power blocs and to be subjected
to excessive political interference. The Royal Commission on the Co-operative Move-
ment of Ceylon (Lanka), 1970,% viewed these as some of the cardinal defects of the
local co-operative movement. Certain findings of the present study substantiate this
view to the extent that the projects managed by such societies have been infected by
the same maladies. In this context it becomesclear that to promote genuine co-opera-
tive farming in the country one has to look for other institutions and a different leader-
ship. This is not to say that it is either possible or desirable o separate politics from
any of the major spheres of development and change. Indeed, in the emergence of
the type of co-operative farming which the projects originally aimed to foster, political
ideology could provide the all important ingredient of motivation in the same way as
commitments and ideologies have achieved in countries like China and Israel.
Dynamic institutions providing such motivation are perhaps difficult to find at
present. Until such institutions are built up, however, such objectives as demo-
cratisation, decentralisation, popular participation and collectivisation may have to
remain mere conceptual abstractions.

36. - Report of the Royal Commission of Inquiry into the Co-operative Movement of Ceylon
1870




APPENDIX 1
Miscellaneous Information on the DDC Farms Investigated

G i

Approximate Approximate  Distance from  Distance from
Farm DRO Division Electorate Managerial Elevation Avr. Annual  nearest motorable nearest omnibus
Organisation (Ft. above m.s.l.) Rainfall (inches) rocd (miles) route (miles)
Gohagoda Harispattuwa Akurana Kulugammana
Coop. Society 1300-1350 79 0 1/8
Etakelle Harispattuwa Akurana Udagampaha-Palle
Gampaha North
Coop. Society 2100-2300 82 0 1}
Kundasale Patha Dymbara Kundaszle Special
Cooperative 1275-1300 78 0 0
Kirimetiya Patha Hewaheta Hewaheta Special
Cooperative 3500-3700 95 0 33
Kosgahalanda Patha Hewaheta Hewaheta Special
Cooperative 1600-1900 80 2 2
Wendaruwa Meda Dumbara Teldeniya Teldeniya Coop.
Society 1100-1150 76 44 43
Ulpothagama  Hasalaka Mahiyangana Hasalaka Coop.
Society 400 74 0 i
* Piligalla Udunuwara Udunuwara  Gangapalatha $ $
Coop. Society 1600-1650 101
Wattapola Udunuwara Udunuwara Kandupalatha
Coop. Society 1600 104 1] 0
Nelligolla Udapalatha Gampola Atabage Coop.
Society 2000-2200 112 0 4
Uda Peradeniya Four Gravets Kandy Mahanuwara Coop.
Society 1800-2000 91 0 ¥
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APPENDIX II
Notes on the Field Survey
1. This study was restricted to DDC farms in Kandy District mainly due to the fact that,

with the facilities that were available, it was not possible to extend the survey over a
wider area,

In all, 126 persons were interviewed during the field investigations. Among them
were 91 farm workers, 18 government officials, 11 officials of co-operative societies
and 6 others who have been un-officially associated with the 11 projects which have
been studied. All interviews were conducted by me,

The interviews of farm workers were originally designed to cover a random sample of
the workers. However, as the field survey proceeded, it became apparent that the random
sample initially drawn could not be covered comprehensively. This was.due to recurrent
changes that had occurred in the composition of the workforces at the farms
and also because the whereabouts of many ex-farm workers in the original
sample could not be traced. Thus the 91 workers finally interviewed constitute no more
than an “purposive sample”. Since only two of the workers from Ulpothagama were
interviewed, Tables 4.VII, 4.VIII and 3.I. do hot include data on this farm.

The statistics given in this paper in tabulated form have been gathered from a variety of
sources. The principal sources are (a) files relating to the projects maintained at various
government offices in the District, (b) records of income and expenditure maintained
by the cooperative societies that are managing the projects, and (c) data obtained through
interviews conducted during my ficld-work. On account of the diversity of my sources,
it has not been possible to specify these on each occasion on which such data has been
used in the paper.

APPENDIX 1V
TABLE IV—Cosis on Seed and Fertilizer
as estimated by the F.A.O. Mission to Ceylon in 1966

Cost per acre

Rs.
Seed Fertifizer
Paddy o e 28 84
Chillies i 7 20 126
Red Onions : e 360 168
Vegetables e s —_ 168
Green Gram o 1 7 42
Maize = e 2 63

These are rough assessments of cost based on normal or optimum rates of seed and

fertilizer inputs. The costs of these materials would have risen by about 10 to 15 percent by

1972-73. (see F.A.O./L.B.R.D., 1968, Report of the Irrigation Programme Review—Ceylon,
Colombo, p. 9).

Compare the above estimates of costs with the following per acre costs on material

inputs incurred at the DDC Farms in Kandy District during Maha 1972-73; Gohagoda—

Rs. 376; Ftakella—Rs. 285; Kirimetiva—Rs. 139; Kosgahalanda—Rs. 228; Wendaruwa—
Rs. 468; Piligalla—Rs. 139; Nelligolla—Rs. 514 and Uda-Peradeniya —Rs. 582.
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APPENDIX IIL
TABLE 4.1
Estimates of Capital & Working Expenditure
(from inception up to 30 June 1973)
(in Rupees)
Capital Goha- Eta- Kunda-  Kiri- Kesgaha- Wen- Ulpotha- Pili-  Wattap- Nelli-  Uda-Pera-
Expenditure goda kella sale metiya landa daruwa gama galla pola  golla deniya
1. Land development .. 13,674 5,392 4,500 2500 2,400 15,709 415 2,766 — 4,754 6,926
2. Buildings, sheds and wat [
" supply it < 79,763 22,190 19494 5554 1,231 - 7,065 1,178 1,811 20,660 27.063 28,937 t i
3. Furniture, equipment and c
implements e .. 9,043 1,627 2285 2,396 1,204 873 — 2,121 3,647 400 10,934 ~
4. Rent and other items v 7,500 99 50 — 20 100 138 153 —_— 235 100 ﬁ
TOTAL s ¢ .. 109,980 29,308 26,329 10,450 4,855 23,747 1,731 6,851 24,307 32,452 46,897 :
Working Expenditure e}
3. Salaries, wages, allowances o
and other payment .. 19,803 11,241 9,877 11,647 3130 5,232 3676 7,685 6446 3,001 19,819 g
6. Seed-fertilizer and agro-che-
micals o o 4307 1,857 L1166 3459 1,823 2807 2312 1,934 — 425 3,985 ;
7. Purchase of cattle .. 20,122 9,645 7,209 — — s = — o ] et S
8. Purchase of chicks a 3,400 — 1,384 1,210 677 —_— s 449 3849 1,193 4,665 =
9. Maintenance of livestock -
: {material only) .. 55849 3,610 10,557 4,362 3,067 - —_ 500 32,847 29,057 18,324 =
10. Other animals e v - — — 200 1,831 - - — - 529 e o
11. Travelling and Transport .. 1,533 3094 860 605 766 422 33 360 1,040 1,104 2,801 =
12. Miscellaneous X T 1,608 1,504 572 743 2 RS ' 1M 154 267 q
TOTAL o .. 106,624 29,447 32,507 22,055 12,037 8,461 6,025 11,213 45953 35465 49,861 =
Sources: Data obtained from Co-operative Societies (Primary & Special) that are managing the projects.
All figures given in bold lettering are estimates based on such data.
Notes:  Item 1 — includes costs of clearing, fencing, construction of roads and all activities relating to soil conservation,
It alse includes labour costs on these items.
Item 5 — excludes labour costs for capital development work. {
Iizm 9 — consists of costs of food, drugs and other material requirements for dairy and poultry.
Wattappola accounts are for the period ending on 31st July 1973
Nelligolla accounts are for the period ending on 31st August 1973
Kosgahalanda was closed down in early March 1973
Wendaruwa was closed down in early May 1973 and re-started on 1.7.73. b



APPENDIX IIT

TABLE 4.11
Estimates of Income

(from inception up to 30 June 1973)
(Rupees)

Goha- FEta-  Kunda- Kiri- Kosgaha- Wen- Ulpotha- Pili-  Wattap- Nelli- Uda-Pera-
goda kella  sale metiva landa  daruwa gama galla pola  golla  deniya

SEUND BogeD (Dl i b

o

. Government grant (for capital

expenditure) T e 30,000 12,850 19,150 24,150 13,350 23,000 5,825 6,000 8,400 15,012 8,353
Loans from Government

Grant o = -— - 15,110 3,280 . — e - 12,000 — —
Enroiment fees and shares — - — 292 174 = = = liL et o
Old crops Vi = 7,567 23 5,230 154 — 21 —_ — — L 88
New crops v . 13,158 3,348 4,701 2,578 —_ 2,460 771 2,808 — — 2,003
Dairy A ca-=17.315 4,626 —_ — 1,066 — —_ — e, -4t S
Poultry T e 3,881 —— 3,646 1,580 1,579 — — 459 14,994 10,571 8,043
Other livestock ¥ o = — i S 1,015 an = i it i e
Seed and seedlings S 392 - — — - —_ = ok == 333
Miscellaneous sources Sia 768 71 195 162 329 —_ = oy 408 2 70

Sources: Co-operative Societies (Primary and Special) that are managing the projects.

Notes Ttem 4 refers to income from tree crops which werein existence before the inception of the projects,
©  Wattappola amounts are for the period ending on 3lst July 1973.
Nelligolla accounts are for the period ending on 31st August 1973, ’
A short-term loan taken by the management at Kosgahalanda has been excluded from this
table. The interest paid on this loan has been added on to the ‘Miscellaneous expenditure’ of
the farm. This farm was closed down in carly March 1973.
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BOOK REVIEWS

Bmeer MorLer: Employment Approaches to Economic Planning in Developing Countries,
withspecial reference to the Development Planning of Ceylon (Sri Lanka),
Scandinavian Institute of Asian Studies Monograph series No. 9, Stock-
holm, 1972,

Most less developed countries experiencing considerable unemployment (and under-
employment) are confronted with the enormously difficult task of employment creation on
a substantial scale. Employment creation policies in recent years, more than in the past, are
given a much greater emphasis in development planning and policy in most developing coun-
tries. Employment goals and their realisation in the context of developing economies involve
complex problems. Employment goals will have to be both explicitly formulated and properly
integrated with the whole set of socio-economic policies, such as those relating to the modern-
isation of peasant agricullure, industrialisation, choice of technigues in production, income
distribution, population policy, etc.

Moller’s work is an attempt to study the main implications of employment creation policies
in the context of overall development planning and policy. The study is focussed on the main
question, namely, in what ways and to what extent the presence of a high level of unemploy-
ment (and under-employment) in the less developed context, and the attempts to deal with
them, can influence the formulation of development plans and policies. This question is
studied with particular reference to Sri Lanka’s experience in development planning and
policy during 1957-1968. In this respect the book should be of considerable interest to readers
in Sri Lanka as well as specialists elsewhere. In many ways Sri Lanka illustrates vividly the
complexities involved in employment creation policies as well as the failure of development
policy to respond adequately to the employment problem.

The first part of the book—in addition to the chapter presenting adequate MAcroeconomic
data on Sri Lanka as a background to the period—is devoted to a critical look at some of
the more technics] and theoretical aspects (chapters 3 and 4), which will be of interest mainly
to the specialist, underlying employment goals and policies within the context of overall
development programme or strategy. Plan formulation, man-power budgets, shadow pricing,
choice of techniques and labour intensive methods, industrialisation and mtersectoral transfer
of labour, possible conflicts and ‘trade-offs’ in policy aims, etc., are analysed in some detail. In
the second part of the book (chapters 5-8) the author undertakes a study of Sri Lanka's experi-
enced in development planning and policy during the late 50s and 60s, and attempts to find
out to what extent employment aspects did or did not influence the formulation of plans and
policies. In his study of Sri Lanka’s planning experience, the author observes that *‘the principal
emphasis is laid on the declared and implicit aims on which the plans are based, on the methods
used in their preparation and the degree to which they were implemented—all with particular
reference to employment aspects’ (p.277). The various plans are analysed against the back-
ground of the changing economic situation, major policy issues and other socio-cconomic
problems that dominated the period. Moller’s study of the various plans or plan documents
that came out in the 50s and 60s is thorough and comprehensive. Such a close and systematic
study of them has never before been underiaken——particularly from the employment stand-
point. The author's study of planning experience begins with the early ‘plans® of the immediate
post independence period. The author himself admits that these were no plans in the strict
sense but a mere collection of projects put together from the various Ministries. Nevertheless
they are treated briefly as they constitute—according to the author—the preparatory phase
for the later planning efforts, The central parts of the book dealing with Sri Lanka’s planning
efforts are devoted to a very detailed study of the Ten Year Plan (1958-1968) and the Short
Term Implementation Programme (1961/62.1963/64). This is followed by an cqually
detailed evaluation of the ‘annual plans/programmes’ or ‘project/sector plans'—and the
underlying policy approaches—during the latter part of the sixties; the study ends sub-
stantially with 1968.

In Sri Lanka the first serious attempt at plan formulation began with the Ten Year Plan.
As an exercise in long-term macroeconomic planning the Ten Year Plan is an excellent docu-
ment. The long-term perspectives of development, the interrelationships among the key
macroeconomic variables, the role of industrialisation in long-term strategy and that of the
agricultural sector, employment goals and policies, and population policy, are all examined in
the Ten Year Plan, presenting a coherent macro picture of the economy as envisaged. This plan
as a policy document also answers some of the questions raised by the author. The author’s
coneluding comment on the Ten Year Plan, after a thorough and careful study of its various
aspects, is worth recalling, particularly from the point of view of employment policy :
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“Ceylon’s Ten Year Plan thus had an unusual marked orientation towards employment
creation: this was openly declared as one of the objectives; it influznced the working methods
used in the formulation of the Plan........ ; and it was an essential factor in the long-term
development strategy, in which industrialisation and family planning were considered corner
stones™ (p. 278). Nothing tangihle came out of the Ten Year Plan as it never became fully
operational. The Short Term Implementation Programme, largely based on the general
strategy outlined in the Ten Year Plan, though less spacific about employment goals, suffered
the same fate as the Ten Year Plan. With this ended Sri Lanka’s expesrimentation with long-
term /medium-term macro or ‘comprehensive’ planning during the period. In the subsequent
period (roughly between 1964 and 1968), one witnesses an altogether different phase character-
ised largely by annual plans/programmes or sector/project plans, designed partly for the
purpose of external aid programmes. During this latter phase, while comprzhensive planning
diminished in importance, some significant improvements were effected with regard to the
technical aspects of project formulation and planiing and organisational aspects of plan/
project implementation. In anilysing such developments in considerable detail and depth
Maller shows that not only did planning (of the earlier type) diminish in importance, but
also that employment considerations were pushed to the background or were not explicitly
formulated in development policy and programmes. The absence of any positive role assigned
to employment goals vis-a-vis development plans is best summed up in the words of the
author: “it is an actual paradox that the interest of the country’s political leaders in em-
ployment creating measures diminished as soon as unemployment was believed to have risen
steeply: the greater the degree of unemployment that existed was known about the less im-
portant it became for economic planning” (p. 211). This ebservation, which is substantially
true, refers to the sixties. For the ‘seventies, however, employment creation has been given
explicit recognition in development programmes at the policy making level. Whether the
goal will be achieved (at least by the end of the current decade) remains to be seen.

Two most important questions emerge from Mdller’s study of Sri Lanka’s experience
during the 50s and 60s one is concerned with the failure in the implementation of the plans;
the other is concerned about the failure of development policy to fully reflect the urgency and
seriousness of the emplovment problem, when ‘open’ unemplovment was renorted to have been
around 10-12 per cent of the lahour force at the beginnine of the “sixties. Maller's study pro-
vides some of the answers, but thev are inadequate particularly with regard to the second
question. In this respect the book falls shori of on2’s expectations. In explaining the failure of
plans to be implemented the author refers to various factors, such as lack of political sup-
port or commitment to plans, fixing of unrealistic targets, inability to impose the necessary
restraints on consumption and to mobilise domestic resources, uncertainty and deterioration
of foreign trade and exchange situation, and administrative and organisational deficiencies.
The real implications of what app=ars to have been a crucial factor, namely, the lack of
political commitment to plans and planning, are not brought out very well by the author,
despite his atitempt to link up *political processes’ and economic planning. Plan implemen-
tation is considerably tied up with the efficiency and adaptability of the country’s administra-
tive set-up. In Sri Lanka the whole field of ‘develonment administration’ and its problems
still remain largely unexplored. Muller's treatment of this aspect touches only the surface
of the problem. :

It is true, as Moller shows, that development policy in the sixties did not fully express
concern about the unemployment situation in the country. But the author does not succeed
in explaining fully this somewhat strangesand paradoxical situation. Partly, the difficulty arises
from the author’s attempt to interpret and evaludte the many facets of development policy
largely from plan documents (and allied reparts) which were subsequently greatly modified
or totally abandoned. Develonment policy in Sri Lanka during the sixties was dominated by
the interplay of several factors. Notable amane them were the follawing: concern over the
steady deterioration in the terms of trade and foreign exchange situation, pre-occunation with
balance of payments, impart substitution in industrv and agriculture (particularly domestic
food production), problems in domestic resource mobilisation, competing claims on resources
and pressures from the ranidly expanding social needs of the population, Against sucha
background emplovment considerations became a marginal factor. It was also believed, to
some extent, that the development of the kev sectors through maximising output would
provide employment outlets. Given the basic resource constraints, no government could
possibly have undertaken any massive full employment’ programme. Another factor should
be taken into consideration, namely, that the continued commitment to.‘social welfarism’
provided some measure of ‘reliel” apainst unemplovment and poverty (it also.served
the purposes of income redistribution). A fuller understanding of such basic factors, issues
and constraints that dominated the period would provide a much better insight with regard
to the guestion raised above. No doubt Miller's study shows awareness of such issues and
their implications, but it does not go very far in this respect; the main issues and their im-
plications are not pursued effectively and fully.
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Méoller's work is very well documented and carries extensive footnoting. while giving
much valuable information on Sri Lanka’s economy; in all matters the author is very meti-
cutous and methodical. Reading through the book it should be obvious to any one that the
author has consulted in considerable detail the numerous documents, reports and other
sources lor the purpose of writing this book. In short, it is a well researched piece of
writing,

In recent years foreign scholars and agsneies have shown considerable interest in and
awareness of Sri Lanka's carrent social, palitical and economic problems. Several studies
relating to such fields have already been published. Moller’s book is a valuable addition to
the bookshelf in this field. It is a book for the specialist and others alike.

N. Balakrishnan,
University of Sri Lanka at Peradeniva,

ROBERT N, KEARNEY: The Politics of Ceylon (Sri Lanka) [Cornell University Press, [thaca
N.Y. and London (1973) pp. xvii + 243, §. 12.50]

The Politics of Ceylon(Sri Lanka), Professor Kearney's third book on this country, is a volume
in a series on South Asian Political Systems, designed in the main for American under-
graduates. [t arrives at a time when the literature on the politics of Sri Lanka is becoming
increasingly plentiful if not yet abundant.

This book provides a brief review of the functioning and development of Sri Lanka’s
political system since independence, and a neat summary of the available material on many
of the significant themes in Sri Lanka's politics, The complexitics of the island’s political
structure are outlined with commendable clarity. The author’s judgements on issues and per-
sonalities reveal a sophisticated understanding of the mechanics of the country’s political
processes, and are based on an easy familiarity with recent research. Though the book is
designed for the American undergraduate, the local reader too will find it a compact intro-
ductory survey which discusses a wicde range of topies and provides useful inmsights into
Sri Lanka’'s political system. Beginning with an introductory survey of Ceylonese Society
and History, the book contains a discussion of five main themes: the structure and process
of government; political parties; elections, voting and campaigns; communal loyalties and
groups in politics; and a concluding chapter on challenges to the political order.

For all the positive marits of this book there are some surprising gaps in it. Perhaps
the most notable of these is the author’s treatment of the economic situation in the island.
This, in my opinion, should have been treated as one of the central issues in the discussion of
the island’s politics, but it is reviewed briefly, almost perfunctorily, in 2 dozen pages tucked
away in the final chapter. Secondly, there is little or no discussion of foreign policy. And
thirdly, the mtroduction to the book (Chapter I}, of cruecial importance to the American
undergraduate and general reader alike, is far too sketchy and simplistic. Many of the
problems discussed in this book can only be understood against the background af the recent
past, and Professor Kearney's survey of this historical background is lacking in depth and
acuity.

The book, on the whole, is more descriptive than it need have been. In his preface the
author argues that a descriptive approach seemed “‘unavoidable and not without usefulness
since Ceylon’s political structure and pracesses have been subjected to relatively little scholatly
examination, even of a merely descriptive variety™. Thefact, however, isthat thereisno paucity
of scholarly articlesand monographs on the politics of Sri Lanka, and there is much less justi-
fication today fora descriptive survey of the island’s politics than there wasintheearly 1960's.

A short text-book is not the =asiast thing to write. [t calls for special skills, among which
is the art of compressing a pumber of themes into a comparatively few pages, and making
sure that no salient feature has been ignored or not given due prominence. Judged by the
special requirements of this genre Professor Kearney’s achievement is substantial, and his
book deserves a warm welcome as a lucid, sound and attractive introductory work on the
politics of Sri Lanka,

K. M. de Silva,
UniVersity at Peradeniya.




ASIAN SURYEY

Asian Survey is the leading American monthly devoted to current devclopments in
Asia. It covers nolitical, economic and social trends in such societies as China, India,
Japan, Pakistan, Korea, Indonesia, Thailand and Burma.

The Decembar 1973 issue of Asian Survey included a symposium on Sri Lanka
arganised by Dr. W. A. Wiswa Warnapala. The contributors, all members of the
Faculty at the University of Sri Lanka, Peradeniva Campus, were:

S. U. Kodikara : —
Buddhadasa Hewavitharana —
N. Balakrishnan —

D. D. de Saram -
W. A. Wiswa Warnapala —

Major Trends in Sri Lanka's Non-Alignment
Policy after 1956.

The Management of External and Internal Fi-
nances in Sri Lanka: Problems and Policies.
The Five Year Plan and Development Policy
in Sri Lanka: Socio-Political Perspectives and
the Plan.

Education: An Era of Reform.

The New Constitution of S1i Lanka.

Copies of the Dzcembzr 1973 issue are available for US § 1,25 for individuals and
US § 1,75 for institutions. Yearly subscription rates: in the U.S., Canada, and Latin
Amsrica, 8 12.00 a year for individuals, § 18.00 for institutions, § 6.00 for students;
elsewhere, § 13.00 a year for individuals, $ 19.00 for institutions, $ 7.00 for students.

ASIAN SURVEY

University of California Press
Barkeley, California 94720, US.A.



