


I . I n t r o d u c t i o n 

The P r o v i n c i a l Development Assistance P r o j e c t of the P h i l i p p i n e s (PDAP) in 

many ways ex e m p l i f i e s the f r u s t r a t i o n s and successes of b i l a t e r a l development 

programming. Created i n 1968 as a j o i n t USAID-GOP p r o j e c t to begin d i r e c t 

development a s s i s t a n c e to r u r a l and a g r i c u l t u r a l areas, it was not a t y p i c a l of 

the " i n s t i t u t i o n b u i l d i n g , " technocratic approach to a d m i n i s t r a t i o n and govern­

ment then in vogue. What was unusual, however, was i t s emphasis on subnational 

government. I t defined i t s e l f as: 

as agency of the P h i l i p p i n e Government devoted to upgrading the 
c a p a b i l i t y of l o c a l governments to p l a n , coordinate, and implement 
t h e i r development projects by developing and f i e l d - t e s t i n g systems, 
techniques, and procedures that best improve the management of l o c a l 
governments. 

PDAP was b a s i c a l l y a t e c h n i c a l assistance program which sought to upgrade 

the capacity of p r o v i n c i a l government by developing, systematizing and disseminat­

i n g s o p h i s t i c a t e d , t e c h n o c r a t i c , management, planning and decision-making systems. 

For a p e r i o d of time PDAP was also an " o p e r a t i o n a l " or implementing agency which 

supervised p r o v i n c i a l implementation of s e v e r a l i n f r a s t r u c t u r e programs and 

performed miscellaneous support tasks intended to help maintain that i n f r a s t r u c t u r e . 

At i t s i n c e p t i o n and throughout i t s l i f e t i m e , though, PDAP was at heart a 

t e c h n i c a l a s s i s t a n c e program which attempted to t r a n s f e r to P h i l i p p i n e p r o v i n c i a l 

government what appeared to USAID personnel to be the l a t e s t American administra­

t i v e technology. Beginning during i t s e a r l y years (1968-1972), PDAP focused on 

developing s p e c i f i c managerial, planning, p r o j e c t a n a l y s i s , budgeting and research 

r o u t i n e s f o r the provinces. I t s work was s u b s t a n t i a l , and it produced such models 

as the Socio-Economic P r o f i l e , J o i n t Work P l a n , C a p i t a l Improvement Program, 

Equipment Pool P l a n , Q u a l i t y Control Plan, two generations of Road Network Develop­

ment Plans , Performance Budget, P r o v i n c i a l Comprehensive Plan, the Real Property 
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Tax A d m i n i s t r a t i o n System and others. These plans and systems were developed 

l a r g e l y by American contract personnel who worked w i t h F i l l i p i n o personnel 

employed by PDAP i n "manualizing" the system f o r p r o v i n c i a l dissemination. 

Once manuals had been developed, PDAP would inform p a r t i c i p a t i n g provinces 

of new planning and/or a d m i n i s t r a t i v e requirements, organize and schedule t r a i n ­

i n g sessions at various r e g i o n a l l o c a t i o n s , and begin a s e r i e s of v i s i t s to 

p r o v i n c i a l c a p i t a l s to a s s i s t in and assess the implementation of the systems. 

These a c t i v i t i e s , a v a r i e t y of sources reported, continued throughout PDAP's 

l i f e t i m e , though they declined s u b s t a n t i a l l y a f t e r 1976. F i e l d v i s i t s to assess 

compliance were supplemented by extensive requirements f o r provinces to submit 

copies of v a r i o u s documents to PDAP's c e n t r a l o f f i c e i n Manila. 

Thus development, manualization, d i f f u s i o n , t e c h n i c a l a s s i s t a n c e and assess­

ment of compliance i n technocratic a d m i n i s t r a t i v e systems were major a c t i v i t i e s 

of PDAP throughout i t s l i f e t i m e . However, PDAP had other r e s p o n s i b i l i t i e s as w e l l . 

The " c a r r o t s " which persuaded provinces to submit to the PDAP management 

systems " s t i c k , " were four " S p e c i a l P r o j e c t s . " The S p e c i a l P r o j e c t s provided 

provinces reimbursement f o r costs expended in s e v e r a l approved, g e n e r a l l y i n f r a -

s t r u c t u r a l , development programs. These p r o j e c t s , "Rural Roads," "Barangay Waters, 

"Rural S e r v i c e Centers," and "Real Property Tax A d m i n i s t r a t i o n , " were set up so pro 

v i n c i a l governments could i d e n t i f y , design and implement improvements consistent 

w i t h PDAP/USAID parameters, and receive reimbursement on a f i x e d cost b a s i s . 

PDAP's Mani l a o f f i c e was responsible f o r assessing compliance w i t h these r e q u i r e -

ments and approving reimbursement. Between 1972-1978 PDAP was c a l l e d upon to 

supervise the "Flood R e h a b i l i t a t i o n Program" in eleven c e n t r a l Luzon provinces and 

the " S p e c i a l I n f r a s t r u c t u r e Program" i n i t i a l l y i n the Visayas and Mindanao, and 

l a t e r on in e i g h t c e n t r a l Luzon provinces. These programs b u i l t b r i d g e s , roads 

and a few s t r u c t u r e s , and PDAP took r e s p o n s i b i l i t i e s f o r designing, c o n t r a c t -
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i n g , s u p e r v i s i n g and funding these p r o j e c t s . During 1978, these two p r o j e c t s 

were completed and the four S p e c i a l P r o j e c t s were removed from PDAP's c o n t r o l 

and e s t a b l i s h e d as independent USAID-Government of The P h i l i p p i n e s assistance 

p r o j e c t s . While the S p e c i a l P r o j e c t s are s t i l l administered i n the M i n i s t r y 

of L o c a l Government and Community Development and continue to use planning 

systems, d e c i s i o n making routines and budgetary parameters developed by PDAP, 

they are completely independent o f i t . 

PDAP's f i n a l r e s p o n s i b i l i t y was i n supporting development of p r o v i n c i a l 

Equipment Pools. The Equipment Pools were regarded as a necessary maintenance 

component of both i n f r a s t r u c t u r a l and i n s t i t u t i o n a l development i n the provinces. 

PDAP developed a manual, Equipment Pool Operations, t r a i n e d equipment pool 

s u p e r v i s o r s and p r o v i n c i a l mechanics, and made loans through USAID's L o c a l 

Development P r o j e c t to construct equipment pool f a c i l i t i e s . F i n a l l y , PDAP a s s i s t e d 

the t r a n s f e r of excess United States Government heavy road equipment ( p r i m a r i l y 

obsolete m i l i t a r y v e h i c l e s ) to the equipment pools from 1973 to the termination 

of the L o c a l Development P r o j e c t . 

In summary, PDAP was at heart a t e c h n o c r a t i c a l l y o r i e n t e d p r o j e c t which 

developed, manualized and disseminated a v a r i e t y of a d m i n i s t r a t i v e systems to 

s e l e c t e d p r o v i n c i a l governments. It supervised t h e i r compliance w i t h these and 

other requirements ( s t a f f i n g l e v e l s and r o l e s ) , and disbursed funds to reimburse 

p r o v i n c i a l expenses in approved i n f r a s t r u c t u r e areas. For a period of time, it 

also supervised a d i r e c t i n f r a s t r u c t u r e program which grew from needs caused by 

the d i s a s t r o u s floods of 1971. At the time of t h i s research, PDAP had been 

removed by USAID and the GOP from a l l i n f r a s t r u c t u r e and reimbursement r e s p o n s i ­

b i l i t i e s , and was performing only minor t r a i n i n g and t e c h n i c a l a s s i s t a n c e a c t i v i t i e s . 

By 1980 (PDAP had been temporarily extended f o r two more years in 1978) 

there was s u b s t a n t i a l evidence that PDAP had had a dramatic impact on P h i l i p p i n e 
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p r o v i n c i a l government. I n t e r e s t i n g l y , however, much of t h i s impact appears to 

have grown from unintended consequences of the p r o j e c t , rather than from i t s 

consciously implemented s t r a t e g i c program. In retrospect i t seems i t was i t s 

p o l i t i c a l dynamic at the p r o v i n c i a l l e v e l r a t h e r than i t s t e c h n o c r a t i c design 

that was the key to change. As a case of induced change, PDAP makes p a r t i c u l a r l y 

i n t e r e s t i n g comparative a n a l y s i s , a s i t l i v e d through three rather d i f f e r e n t sets 

of r o l e s and f u n c t i o n s the through three v i r t u a l l y d i f f e r e n t i d e n t i t i e s . 
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I I . PDAP: Three I d e n t i t i e s 

1968-72, and A d m i n i s t r a t i o n by Committee: The Search f o r Appropriate Procedures 

To analyze PDAP as a change i n d u c i n g p r o j e c t , i t i s u s e f u l t o exam­

i n e i t s three " i d e n t i t i e s . " At i t s i n c e p t i o n i n 1968, PDAP was the 

P h i l i p p i n e Agency organized to manage P h i l i p p i n e inputs and r e s p o n s i b i l i t i e s 

in the Systematic Program f o r R u r a l Economic Assistance and Development 

(Operation SPREAD). SPREAD was i n i t i a t e d by the P h i l i p p i n e Government's 

N a t i o n a l Economic C o u n c i l (NEC) and the United States Agency For I n t e r ­

n a t i o n a l Development. Mounted in 1968 in two provinces (Tarlac and Laguna), 

Operation SPREAD was intended to support a g r i c u l t u r a l p roduction. PDAP's 

o b j e c t i v e in t h i s p r o j e c t was to strengthen the c a p a c i t y of p r o v i n c i a l 

i n s t i t u t i o n s to s t i m u l a t e and l e a d l o c a l a g r i c u l t u r a l and r u r a l development. 

During the f i r s t f o u r years o f i t s existence, PDAP was managed by 

committee. An Advisory Committee on P o l i c y and Coordination attended to 

p o l i c y i s s u e s and o v e r a l l c o o r d i n a t i o n . The Chairman of the NEC acted as 

PDAP's ex o f f i c i o d i r e c t o r , and day-to-day management was provided by an 

Executive O f f i c e r who came from the U n i v e r s i t y of The P h i l i p p i n e s ' Local 

Government Center. 

Personnel were assigned to PDAP from various n a t i o n a l government agencies 

and from the U n i v e r s i t y of the P h i l i p p i n e s Local Government Center. S p e c i a l i s t s 

were drawn from: the NEC, C i v i l S e r v i c e Commission, Bureau of P u b l i c Highways, 

A g r i c u l t u r a l C r e d i t A d m i n i s t r a t i o n , A g r i c u l t u r a l P r o d u c t i v i t y Commission, 

L o c a l Finance D i v i s i o n of the Department of Finance, L o c a l Government Center, 

and the P r e s i d e n t i a l Arm f o r Community Development. These s p e c i a l i s t s com­

p r i s e d the Technica l S t a f f of PDAP and p a r t i c i p a t e d on an ad hoc b a s i s . They 

were not pa i d from PDAP funds. De Guzman, et a l . , r e p o r t t h a t , 
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PDAP depended upon the work of these s p e c i a l i s t s . The 
s p e c i a l i s t s conducted research, reviewed p r o v i n c i a l plans 
and p r o j e c t s , provided t e c h n i c a l a s s i s t a n c e to provinces and 
submitted proposals to the Advisory Committee on P o l i c y 
Coordination f o r p r o j e c t c o n s i d e r a t i o n . They a l s o determined 
the c a p a c i t i e s of provinces in developing and implementing 
workable p r o v i n c i a l development programs. 

I t i s d i f f i c u l t to determine now how the absence of a f u l l - t i m e 

s t a f f a f f e c t e d the development of the PDAP program, and, i n p a r t i c u l a r , 

those experimental a c t i v i t i e s which r e q u i r e d c l o s e monitoring and evalua­

t i o n to determine what, in f a c t , worked. It is p o s s i b l e , however, that a 

t e c h n i c a l s t a f f p a r t i c i p a t i n g on a p a r t - t i m e and t r a n s i e n t b a s i s , whose 

primary r e s p o n s i b i l i t y was to t h e i r own agency, would not formulate a very 

e f f e c t i v e challenge to accepted, co n v e n t i o n a l n a t i o n a l - l e v e l management and 

planning systems, and therefore weaken experimental a c t i v i t i e s . 

In any case, i t was during t h i s p e r i o d that many of the key management 

and p l a n n i n g t o o l s c u r r e n t l y u t i l i z e d by PDAP provinces were developed. 

These i n c l u d e d the F i v e Year C a p i t a l Improvement Plan (CIP), the Annual 

P r o v i n c i a l A c t i o n Budget, the P r o v i n c i a l Equipment Pool Development P l a n , 

and the P r o v i n c i a l Equipment Pool Operations Manual. 

Two important a d d i t i o n a l developments f o r p r o v i n c i a l government occurred 

d u r i n g t h i s p e r i o d . F i r s t , p r o v i n c i a l equipment pools were e s t a b l i s h e d . 

Second, and more important f o r strengthening a d m i n i s t r a t i v e c a p a c i t y , PDAP 

provinces were required to comply w i t h c o n d i t i o n s p e r t a i n i n g to the e s t a b l i s h -

ment of a p r o v i n c i a l development o r g a n i z a t i o n . PDAP provinces were required 

to e s t a b l i s h p r o v i n c i a l development s t a f f s (PDS) "to serve as the governor's 

p r i n c i p a l arm f o r the e x e r c i s e of h i s developmental f u n c t i o n s . " The PDSs 

were a l s o to be r e s p o n s i b l e f o r " c o o r d i n a t i n g " the f o r m u l a t i o n of s o c i o ­

economic plans and f o r program monitoring and e v a l u a t i o n . The establishment 

of a t e c h n i c a l , p r o f e s s i o n a l u n i t , headed by a P r o v i n c i a l Development Co-

o r d i n a t o r , to act as the governor's p l a n n i n g s t a f f c o n s t i t u t e d an innovation 
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in and a departure from conventional p r a c t i c e s of p r o v i n c i a l a d m i n i s t r a t i o n . 

By mid-1971, nine provinces had entered the PDAP program. Five more joi n e d 

i n the f a l l o f 1972. 

1972-1976 and C e n t r a l C o n s o l i d a t i o n : C e n t r a l C o n t r o l over the Provinces 

I n November 1972, PDAP was t r a n s f e r r e d t o the Development Management 

S t a f f of the O f f i c e of the Pres i d e n t . The t r a n s f e r was made, according to 

the PDAP D i r e c t o r , Colonel V i g i l a r , " i n r e c o g n i t i o n of PDAP's i n c r e a s i n g l y 

important r o l e i n the strengthening o f l o c a l government." Observing that 

the Department of Local Government and Community Development (DLGCD), now a 

m i n i s t r y , was e s t a b l i s h e d at more or l e s s the same time, V i g i l a r v i s u a l i z e d 

the e n t i r e system: PDAP i s "re s p o n s i b l e f o r dev e l o p i n g p i l o t systems for 

improving the operations of l o c a l government" and DLGCD i s "the agency 

r e s p o n s i b l e f o r d i r e c t i n g and c o o r d i n a t i n g the e x t e n s i o n of improved 

development program management to every l e v e l and agency of l o c a l government." 

A n t i c i p a t i n g that at some appropriate stage PDAP would be t r a n s f e r r e d to 

DLGCD to act as i t s experimental u n i t , r e p l i c a t i o n or " a p p l i c a t i o n on a 

nationwide b a s i s " would occur "under the auspices of DLGCD." (pp. 5-6) 

While the t r a n s f e r was e f f e c t e d in 1976, the d i v i s i o n of l a b o r between 

PDAP and DLGCD never m a t e r i a l i z e d . In f a c t , i t appears t h a t during the time 

i t operated w i t h i n the Executive O f f i c e , whatever r e s e a r c h and development 

work t h a t occurred i n i t s f i r s t years had ceased, and was replaced by 

e n f o r c i n g s t r i n g e n t c o n t r o l s over the p r o v i n c e s . These took form as r u l e s 

and r e g u l a t i o n s on planning, budgeting, p r o j e c t design, p r o j e c t s e l e c t i o n , 

p r i o r i t y s e t t i n g , e t c . , many of which were set out i n a l a r g e number of 

p l a n n i n g manuals. In 1975, the Executive D i r e c t o r pointed to the manuals, 

i n s t r u c t i o n s , and g u i d e l i n e s , i n c o n j u n c t i o n w i t h p r a c t i c a l t r a i n i n g courses, 

as c o n s t i t u t i n g "two tightly-combined f e a t u r e s , i n d i s p e n s a b l e (to) PDAP's 
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repeatedly s u c c e s s f u l program r e p l i c a t i o n s . " 

The manuals, and the i n s t r u c t i o n s which PDAP provinces were re q u i r e d to 

comply w i t h i n c l u d e d : Equipment Pool Development P l a n Format, Road Network 

Development P l a n Format, Equipment Pool Operating Manual, P r o v i n c i a l C a p i t a l 

Improvement Program Format, P r o v i n c i a l Budget P r e p a r a t i o n Manual, Cash Flow 

A n a l y s i s Procedure, and A d m i n i s t r a t i v e Procedures f o r Implementing I n f r a ­

s t r u c t u r e Programs. Although i n s i s t i n g upon the need f o r f u r t h e r t e s t i n g of 

the procedures, V i g i l a r n e v e r t h e l e s s f e l t that he could c l a i m t h a t the "manual 

and t r a i n i n g are p o s i t i v e l y a f f e c t i n g p r o v i n c i a l r o u t i n e s . " 

In 1972, upon the t r a n s f e r of PDAP to the Executive O f f i c e , a s i g n i f i c a n t 

o r g a n i z a t i o n a l change occurred w i t h i n PDAP i t s e l f . Management by committee 

was abandoned, and in i t s place a strong executive appeared in C o l o n e l V i g i l a r 

as Executive D i r e c t o r . The t e c h n i c a l s t a f f , formerly seconded from n a t i o n a l 

agencies on an ad hoc b a s i s , was replaced by a f u l l - t i m e PDAP s t a f f . Ten 

persons were d e t a i l e d to PDAP from l i n e m i n i s t r i e s , and a d d i t i o n a l t e c h n i c a l 

s t a f f was h i r e d on a c o n t r a c t b a s i s . No permanent p o s i t i o n s were created, 

however. These f a c t s , coupled to V i g i l a r ' s l a t e r statements, suggested that 

there was no i n t e n t i o n then to make PDAP a permanent agency. 

The p l a n n i n g procedures and manuals developed in the e a r l y years of 

PDAP were thus put i n t o f i n a l form and i n s t i t u t e d i n a l l PDAP provinces during 

V i g i l a r ' s tenure as d i r e c t o r . Although V i g i l a r maintained that the PDAP 

approach to planning c o n s i s t e d of " r i g i d i t y i n form and f l e x i b i l i t y i n 

substance," there i s l i t t l e evidence of the " f l e x i b i l i t y i n substance." 

Instead, " r i g i d i t y i n form" i s q u i t e apparent. For example: u n l e s s provinces 

complied w i t h equipment p o o l and plan n i n g requirements, they were not e l i g i b l e 

f o r c e r t i f i c a t i o n with r e s p e c t to i n f r a s t r u c t u r e p r o j e c t s (the PDAP " c a r r o t " ) . 

One of the mountain provinces advised PDAP they could not come up w i t h three 



hectares of f l a t land required by Equipment Pool r e g u l a t i o n s because of i t s 

mountainous t e r r a i n . I t was, t h e r e f o r e , excluded from the e n t i r e PDAP 

program at t h a t time, even though i t s mountainous t e r r a i n precluded use of 

"Equipment P o o l " machinery in any case. As w e l l as t e r m i n a t i n g what 

experimentation had occurred between 1968-1972, d e f i n i n g and f o r m a l i z i n g 

a s e r i e s of planning-budgeting-implementation systems, and e s t a b l i s h i n g a 

f u l l - t i m e s t a f f , PDAP became an o p e r a t i o n a l agency under V i g i l a r . For the 

f i r s t t ime, i n 1972, PDAP engaged i n the d i r e c t a d m i n i s t r a t i o n of i n f r a ­

s t r u c t u r e p r o j e c t s , b e g i n n i n g w i t h the Flood R e h a b i l i t a t i o n Program in the 

C e n t r a l Luzon provinces. PDAP's i n f r a s t r u c t u r e - o r i e n t e d e f f o r t s escalated 

s h a r p l y : i n 1973 PDAP embarked on the S p e c i a l I n f r a s t r u c t u r e Program (SIP) 

in e i g h t provinces in the Visayas and Mindanao, and l a t e r extended SIP to 

seven Luzon provinces that had completed t h e i r Flood R e h a b i l i t a t i o n p r o j e c t s . 

Commodity a s s i s t a n c e ( v e h i c l e s ) together w i t h the Fixed Amount Reimburse­

ment scheme (FAR) were part of these a c t i v i t i e s , and c o n s t i t u t e d a powerful 

i n c e n t i v e f o r provinces to enter, to remain i n the PDAP program, and to comply 

w i t h i t s requirements. F i r s t , p r o v i n c i a l budgets were in c r e a s e d by an 

average of some 10 percent, some r e c e i v i n g i n c r e a s e s of as much as 20 percent. 

Second, i n f r a s t r u c t u r a l p r o j e c t s provided t a n g i b l e r e s u l t s , and were therefore 

p o l i t i c a l l y appealing to p r o v i n c i a l governments. Indeed, i n t e r v i e w s with 

p r o v i n c i a l o f f i c i a l s make i t c l e a r that many of them equated the "PDAP 

concept" w i t h commodity a s s i s t a n c e and f i x e d amount reimbursements. F i n a l l y 

the a c c o u n t i n g procedures b u i l t i n t o the FAR scheme tended t o minimize 

leakage o f funds and c e n t r a l i z e t h e i r c o n t r o l i n the governor's o f f i c e . 

D e s p i t e the PDAP C e n t r a l S t a f f ' s i n s i s t e n t c l a i m t h a t i t never ceased to 

be a developmental-experimental o r g a n i z a t i o n and that i t s programs are to 

be p r o p e r l y considered as part of a sustained e f f o r t to improve managerial 
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and planning techniques, during the a d m i n i s t r a t i o n o f Colonel V i g i l a r i t s 

tasks became p r i m a r i l y o p e r a t i o n a l . I n f r a s t r u c t u r a l p r o j e c t s c o n s t i t u t e d the 

major PDAP a c t i v i t y , and work on "manualization" was d i r e c t l y geared toward 

i n f r a s t r u c t u r a l development and enforcement of e x i s t i n g p r o v i n c i a l r e q u i r e ­

ments. 

There were in t h i s p e r i o d , two events which were to have c o n s i d e r a b l e 

impact on p r o v i n c i a l government in The P h i l i p p i n e s , and both were a d i r e c t 

outcome of a c t i v i t i e s f i r s t i n s t i t u t e d by PDAP. In 1974, a m i n i s t r y c i r c u l a r 

was issued by DLGCD which d i r e c t e d a l l provinces to e s t a b l i s h P r o v i n c i a l 

Development S t a f f s . In the same year, P r e s i d e n t i a l D i r e c t i v e 744 extended 

the performance budget pioneered by PDAP to a l l provinces. By 1976, twenty-

e i g h t provinces were p a r t i c i p a t i n g i n PDAP. 

1976-80 and O r g a n i z a t i o n a l D i s a r r a y : R e l a x a t i o n of C e n t r a l C o n t r o l in the 
P r o v i n c e s . 

In 1976, PDAP was t r a n s f e r r e d to MLGCD as a s p e c i a l o f f i c e under a 

Deputy M i n i s t e r . Along w i t h i t s new s t a t u s , a number of a d d i t i o n a l changes 

occurred; they deserve mention because they d i r e c t a t t e n t i o n to the impor­

tance of i n s t i t u t i o n a l and programatic arrangements in s u s t a i n i n g or 

weakening the v i a b i l i t y of an o r g a n i z a t i o n . In PDAP's case, the 1976 

r e o r g a n i z a t i o n contributed d i r e c t l y to o r g a n i z a t i o n a l impotence and exacerbated 

i n t e r n a l c o n f l i c t . Whether or not by design, i t e f f e c t i v e l y destroyed the 

grounds on which PDAP had come t o j u s t i f y i t s continued e x i s t e n c e . The 

s p e c i f i c changes are summarized below. 

The t r a n s f e r to MLGCD was perhaps the l e a s t s i g n i f i c a n t of a l l the 

changes. To be sure, PDAP l o s t some of the p r e s t i g e that had been conferred 

on i t when i t was placed under the Executive O f f i c e , and t h i s c o n t r i b u t e d 

to a lowering of s t a f f morale. But the r e s i g n a t i o n of Colonel V i g i l a r as 

Executive D i r e c t o r of PDAP was o f gr e a t e r moment, i n s o f a r as i t s i g n a l l e d 
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the end of a strong and e f f e c t i v e l e a d e r s h i p . Capable l e a d e r s h i p is but 

one of many f a c t o r s that c o n t r i b u t e to the success of an o r g a n i z a t i o n . But 

when an o r g a n i z a t i o n i s weak and young, has l i m i t e d r e s o u r c e s , and has 

developed few linkages to c l i e n t e l e or c o n s t i t u e n t groups, a s t r o n g and 

c h a r i s m a t i c leader may be p r a c t i c a l l y a requirement f o r i t s s u r v i v a l . In 

the case of PDAP, such l e a d e r s h i p was l a c k i n g at a time when the agency 

went through a near t o t a l r e d e f i n i t i o n of i t s r e s p o n s i b i l i t i e s and fu n c t i o n s . 

For in 1976 the P h i l i p p i n e Government decided to a d m i n i s t e r the four S p e c i a l 

P r o j e c t s as separate, autonomous o r g a n i z a t i o n s , removed from the j u r i s d i c t i o n 

of PDAP. T h i s meant that i n 1978, a f t e r RRP I , PDAP no longer had any 

d i r e c t r e s p o n s i b i l i t y f o r the implementation o f i n f r a s t r u c t u r e p r o j e c t s . 

The s i g n i f i c a n c e of t h i s i s obvious. For during 1972-76, PDAP had changed 

d i r e c t i o n and became an o p e r a t i o n a l agency, with primary emphasis on i n f r a ­

s t r u c t u r e programs. Experimentation, research and development in l o c a l 

a d m i n i s t r a t i o n had ceased, and PDAP had n e i t h e r the momentum nor a con­

s t i t u e n c y to reenter t h i s area. Removal of the r e s p o n s i b i l i t y f o r o p e r a t i o n a l 

a c t i v i t i e s e l i m i n a t e d i t s task domain and, t h e r e f o r e , placed i t s continued 

e x i s t e n c e i n doubt. This existence was a l l the more problematic because i t 

had no r e g u l a r ( i . e . , l e g a l ) status i n the P h i l i p p i n e Government. 

V i g i l a r himself seems to have r e a l i z e d t h i s . I n h i s assessment of PDAP 

in 1976, he presented it as an experiment that worked. As he saw it the next 

p r i o r i t y was t o extend i t , t o r e p l i c a t e i t , n a t i o n a l l y . Nor, a s i n d i c a t e d 

above, d i d he t h i n k that t h i s r e s p o n s i b i l i t y would be assumed by PDAP, 

PDAP, he s t a t e d , 

w i l l phase out of operations i n 1978, but t h a t does not 
mean the end of t h i s type o f a s s i s t a n c e . There are many 
programs r i g h t now being prepared to continue where PDAP 
l e f t o f f . 

E v i d e n t l y , the programs to which V i g i l a r was r e f e r r i n g are the S p e c i a l P r o j e c t s . 
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The changes that took place i n PDAP between 1976 and 1978 r e s u l t e d i n 

a s e v e r e l y weakened agency which was e i t h e r s t r i p p e d o f , or had abandoned 

much of i t s previous j u r i s d i c t i o n . A l l t h i s , i n t u r n , had f a r - r e a c h i n g 

consequences f o r PDAP-provincial r e l a t i o n s . During recent years, c o n t r o l 

e x e r c i s e d by the PDAP center over the periphery r a p i d l y d e c l i n e d , to the 

p o i n t where p r o v i n c i a l personnel now openly observe that w h i l e they comply 

w i t h PDAP's nominal requirements, they t r e a t them as "pro forma," and have 

not been troubled by PDAP about t h i s . A d d i t i o n a l l y , p r o v i n c i a l o f f i c i a l s 

f r e q u e n t l y mention that s i n c e 1976 the q u a l i t y of t r a i n e r s and f i e l d con­

s u l t a n t s has been a problem. In any event, since 1979 PDAP has ceased 

t r a i n i n g a c t i v i t y , breaking another l i n k t o the provinces. F i n a l l y , i n 

a l l of the provinces surveyed i n 1980, the competence of the c e n t r a l PDAP 

s t a f f was questioned. The accuracy of such claims were not explored, but 

the doubts themselves are i n d i c a t i v e of PDAP-Central's current dismal 

r e p u t a t i o n a t the p r o v i n c i a l l e v e l . 

To a l l i n t e n t s and purposes, PDAP has ceased i t s operations i n the 

provinces and no longer e x e r c i s e s any r e a l c o n t r o l over p r o v i n c i a l government. 

The t e c h n i c a l assistance programs t h a t were mounted i n t h i s p e r i o d were j o i n t 

ventures: the e f f o r t to improve l o c a l budgeting systems in concert with 

the M i n i s t r y of Budget (which l e d to new r e g u l a t i o n s ) , and the development 

of a l o c a l government personnel c l a s s i f i c a t i o n system in c o n j u n c t i o n w i t h a 

s p e c i a l GOP/USAID team. But PDAP's a s s o c i a t i o n w i t h such e f f o r t s was purely 

nominal. 
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I I I . PDAP and P r o v i n c i a l Change 

As we have seen, during i t s twelve year l i f e t i m e PDAP f i l l e d a v a r i e t y 

of r o l e s and i n t e r a c t e d w i t h many agencies. S t i l l , the focus of i t s a c t i v i t i e s 

remained at the p r o v i n c e s . Planning r o u t i n e s , a n a l y t i c a l a l g o r i t h m s , 

c e n t r a l i z e d t r a i n i n g and f i e l d extension s e r v i c e s were each designed and 

d i r e c t e d p r i m a r i l y at the P r o v i n c i a l Development S t a f f s (PDS). While PDAP 

d i d b u i l d roads, bridges and s t r u c t u r e s , the only i n s t i t u t i o n i t continuously 

r e l a t e d to and worked w i t h was the p r o v i n c i a l PDS. And s i n c e the PDSs were 

u s u a l l y key a c t i o n i n s t i t u t i o n s f o r PDAP's a c t i v i t i e s , the contact was 

repeated, s u s t a i n e d and, at times, intense. 

I n s o f a r as PDAP was designed to change more than the c o n f i g u r a t i o n of 

l o c a l heavy i n f r a s t r u c t u r e , then, i t was focused on the PDSs. For these 

reasons to judge the a d m i n i s t r a t i v e impact of PDAP i s l a r g e l y to judge i t s . 

impact on the PDSs and, through them, on p r o v i n c i a l government. 

P r o v i n c i a l Development S t a f f s and Governors; P l a n n i n g : The PDS was 

o r i g i n a l l y conceived by PDAP to be a planning s t a f f i n support of the various 

programs funded through PDAP. And though planning and programming remain at 

the center of i t s r e s p o n s i b i l i t i e s , the impact of the PDS on p r o v i n c i a l 

government transcends these t a s k s . 

On t h e i r f a c e , the planning r e s p o n s i b i l i t i e s of the PDS have been 

d i r e c t e d toward research and data gathering. I t s f i r s t duty was to prepare 

a Socio-Economic P r o f i l e of i t s province which was to p r o v i d e s u f f i c i e n t 

data to enable the d e f i n i t i o n and c l a r i f i c a t i o n of p r o v i n c i a l development 

s t r a t e g i e s . This e n t a i l e d survey research and a n a l y s i s , and the preparation 

of an o u t l i n e of p r o v i n c i a l problems. The C a p i t a l Investment P l a n required 

a c o m p i l a t i o n o f a l l c a p i t a l investments, organized s e c t o r a l l y ( h e a l t h , 

education, roads, e t c . ) , described b r i e f l y , and i n c l u d i n g the c o s t , t i m i n g , 

and p r i o r i t y of the p r o j e c t s . It has been s i n c e updated a n n u a l l y in an 
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Annual Investment Plan (AIP). 

P l a n n i n g has remained a c e n t r a l f u n c t i o n f o r PDSs. Some might describe 

i t a s a n overwhelming f u n c t i o n . I t i s i n s t r u c t i v e t o look c l o s e l y a t a n 

example p r o v i n c e . In 1979 the Bataan PDS engaged in the f o l l o w i n g planning 

a c t i v i t i e s : 

Second generation RNDP 
PDAP/Provincial J o i n t Work Plan and Annual Implementation P l a n 
P r e p a r a t i o n of Performance Budget 
Comprehensive Development Plan 
C a p i t a l Improvement Plan ( p r o v i n c i a l and municipal) 
Town Planning and Slum Improvement R e h a b i l i t a t i o n P l a n 
Development of a Data Bank 
P r o v i n c i a l Socio-Economic P r o f i l e 

P r o j e c t Planning - Bataan Development C o u n c i l 

One should also add a number of f e a s i b i l i t y s t u d i e s f o r RRP, IBRD, and 

BWP. And t h i s l i s t i s not exhaustive. As of January 1, 1980, there were 

36 people employed by the Bataan PDS—and t h i s i n c l u d e s the watchman. 

The c h a r a c t e r and q u a l i t y of a l l these planning a c t i v i t i e s do vary among 

p r o v i n c e s , but i t i s c l e a r from t h i s case t h a t the r o s t e r o f planning r e q u i r e ­

ments i s q u i t e heavy. I f one takes RNDP ( I ) , the e n t i r e s t a f f of the Bataan 

PDS p l u s 10 casuals worked on it f o r one year. In t r y i n g to estimate as 

a c c u r a t e l y as possible and w i t h the h e l p of the PDS s t a f f the a c t u a l man-year 

c o s t of p r e p a r i n g the road plan, the most c o n s e r v a t i v e f i g u r e was 25 man-years. 

The P r o v i n c i a l Coordinator thought it should be h i g h e r . A simple f e a s i b i l i t y 

study cost f o u r people, f u l l - t i m e , f o r two months, excluding c l e r i c a l a s s i s ­

tance. If one aggregated a l l of the p l a n n i n g t a s k s engaged in over the year, 

i t i s l i k e l y they would be beyond the c a p a c i t y of a much l a r g e r , more s o p h i s t i ­

cated agency. A natural r e s u l t would be f o r q u a l i t y to s u f f e r , data to be 

n o i s y , p r o j e c t i o n to frequently be d o u b t f u l guesses, and much of the work to 

l o s e a l l p o i n t . Planners would tend to become r u l e - f o l l o w e r s who a u t o m a t i c a l l y 

comply w i t h r e g u l a t i o n s l e g i s l a t e d by PDAP. Time that could be spent on 

p r o v i n c i a l problems would be absorbed by r i t u a l s . 
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In a l l twelve provinces s t u d i e d , p r o v i n c i a l personnel f e l t PDAP planning 

requirements were w a s t e f u l of time and resources, and o f t e n only m a r g i n a l l y 

u s e f u l i n p r o v i n c i a l decision-making. A l l spoke of heavy manpower waste: 

t h e i r estimates ranged from 20-40%. They were c r i t i c a l of the requirements 

of Barangay Water (Level I e s p e c i a l l y ) and of RRP. They f e l t they l o s t time 

i n superf l u o u s tasks, o v e r l y d e t a i l e d requirements, demands f o r documentation, 

and the heavy paperwork g e n e r a l l y r e q u i r e d . 

Evidence from the f i e l d d i d indeed i n d i c a t e that the planning requirements 

imposed on the provinces approached, if not exceeded, p r o v i n c i a l absorption 

c a p a c i t y . The sheer number of mandated plans i s s u f f i c i e n t by i t s e l f to prompt 

pause. But a n e q u a l l y important p o i n t i s that a l l o f these were closed i n 

t h e i r d e s i g n . 

PDAP took engineering models and attempted to extend them f a r beyond 

t h e i r a p p r o p r i a t e domain. That i s , i t i s q u i t e problematic a s t o whether any 

of them served as s o l u t i o n s to r u r a l or i n s t i t u t i o n a l development problems— 

save f o r such hard technology areas as the engineering of a road or the con­

s t r u c t i o n of a s o i l s t e s t l a b o r a t o r y . What i s c l e a r , however, i s the i n f l e x ­

i b i l i t y they introduced and the "premature programming" and t e c h n o l o g i c a l b i a s 

that they might thereby have engendered. PDAP's d i r e c t o r a t e r a t i o n a l i z e d 

" r i g i d compliance" and "procedural i n f l e x i b i l i t y " on the ground t h a t i t was 

necessary f o r adequate t r a i n i n g . But i t s requirements were to be adhered to 

to a p o i n t t h a t they would have predisposed and c o n t r o l l e d the c h a r a c t e r of 

p r o v i n c i a l planning so p o t e n t i a l l y to exclude any e f f o r t to develop l o c a l , 

d e c e n t r a l i z e d , and unbounded planning systems. The o p p o r t u n i t y cost here 

could have been rather high: the l o s s of the chance to develop planning 

s t r a t e g i e s t h a t could be adjusted to the wide range of v a r i a t i o n s found among 

the p r o v i n c e s . PDAP's ignorance of such s t r a t e g i e s or, r a t h e r , of any attempt 

to develop them, is in l a r g e part a consequence of the inherent b i a s of the 

comprehensive planning systems which were employed by PDAP-central. 
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F o r t u n a t e l y , the type of planning, the documents and the r o l e foreseen 

f o r them by PDAP was r a r e l y met i n the f i e l d , p a r t i c u l a r l y a f t e r 1976. For 

the documents inspected and the personnel interviewed in 1980 suggest that 

these a c t i v i t i e s d i d not add up to a s t r a t e g y nor to a comprehensive " r a t i o n a l 

p l a n . " N e i t h e r the SEP nor the CIP were s u f f i c i e n t l y d e t a i l e d nor d e f i n i t i v e , 

e i t h e r i n form o r i n operation, t o b e d e c i s i v e instruments. Their l i m i t a t i o n s 

are e a s i l y seen on i n s p e c t i o n . The SEP i s too general to be u s e f u l f o r more 

than background data in the s e t t i n g of a general i n t e r - s e c t o r a l agenda. The 

CIP i s b a s i c a l l y a general l i s t i n g o f d e s i r a b l e investments, u s e f u l f o r 

purposes of reference and o u t l i n e , and subject to c o n t i n u a l r e v i s i o n as 

necessary. Neither are d e f i n i t i v e "master-planning" documents. I r o n i c a l l y , 

they appear instead to have been important because of the unexpected ways 

they a f f e c t e d p r o v i n c i a l d e c i s i o n making g e n e r a l l y , and the p o s i t i o n of the 

governor i n p a r t i c u l a r . 

What the PDAP planning and research t a s k s , as " r e v i s e d " by f i e l d personnel 

appear to have done was f a c i l i t a t e a new process of d e c i s i o n making, stimu­

l a t i n g g r e a t e r d i s c u s s i o n and cooperation among p r o v i n c i a l o f f i c i a l s , encourag­

i n g c o l l e c t i v e rather than i n d i v i d u a l i z e d d e c i s i o n making, and, a l l the 

while,focusing the d e c i s i o n making process on the Governor as the s i n g l e 

r e s p o n s i b l e , p r o v i n c i a l a c t i o n o f f i c e r . In doing so, a d e c i s i o n making 

process which had h i t h e r t o been ad hoc, c a s u a l , and p e r s o n a l i s t i c , began to 

be systematized, broadened, and i n s t i t u t i o n a l i z e d . 

A s one p r o v i n c i a l development c o o r d i n a t o r described i t , "Preparing the 

Socio-Economic P r o f i l e was important because i t made us s i t down and th i n k 

through the circumstances and problems of the province. I t made us think 

through where we were, and where we might be going." The SEP, while not a 

comprehensive or s t r a t e g i c document, s t i m u l a t e d systematic d i s c u s s i o n among 

p r o v i n c i a l personnel, defined common concerns, and developed some c r o s s - c u t t i n g 
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parameters which applied to a l l p r o v i n c i a l a c t i v i t y . According to one PDC, 

it gave the "development of the province" a s p e c i f i c p l a c e in the d e c i s i o n ­

making process. 

The C a p i t a l Investment Plan f u r t h e r encouraged t h i s process and the 

i n f l u e n c e of the PDC/PDS. The CIP was prepared i n t e r a c t i v e l y by s e c t o r a l 

( l i n e ) o f f i c e r s , the PDS, and the governor. G e n e r a l l y , the governor o f f e r e d 

g u i d e l i n e s which were disseminated and explained by the PDS. The s e c t o r a l 

o f f i c i a l s responded with s p e c i f i c proposals which were di s c u s s e d i n the "Task 

Forces" of the P r o v i n c i a l Development Co u n c i l and, more i m p o r t a n t l y , i n a 

governor's c a b i n e t . In these instances, the PDC/PDS took a lead r o l e i n 

p r o v i d i n g i n f o r m a t i o n , a n a l y s i s , and c r i t i c i s m . I n s o f a r a s the P r o v i n c i a l 

Development C o u n c i l was concerned, i t s task forces f i n a l i z e d plans which 

were presented by the PDS, approved by the governor, and the e n t i r e P r o v i n c i a l 

Development C o u n c i l i t s e l f . A s i m i l a r but l e s s e x t e n s i v e process was followed 

f o r the r e v i s i o n of each year's Annual Investment P l a n . As in the case of 

the SEP, the planning requirement became a mechanism whereby t r a d i t i o n a l 

processes of choice were d i s p l a c e d by more systematic, more open and more 

r e g u l a r i z e d d e c i s i o n p r a c t i c e s . The i m p l i c a t i o n s o f t h i s f o r i n s t i t u t i o n a l ­

i z i n g a genuine p r o v i n c i a l government are not to be minimized. 

As a more focused and systematic d e c i s i o n making system was generated by 

"modified" SEP and CIP requirements, so the r o l e of the governor was 

strengthened. Both the SEP and the CIP e x e r c i s e s produced vast amounts of 

r e l e v a n t i n f o r m a t i o n f o r the governors. General background data, d i s c u s s i o n 

and a n a l y s i s of i n t e r s e c t o r a l and area-wide problems and needs, the preferences 

o f mayors, and o f s e c t o r a l o f f i c e s , were a l l c e n t r a l f a c t o r s i n the research/ 

planning process. The PDS insured that v i t a l i n f o r m a t i o n r o u t i n e l y flowed 

to the e x e c u t i v e , with the b e n e f i t of i t s c r i t i q u e " a n d a n a l y s i s , so that he 

could d i r e c t , bargain and persuade. Moreover, t h i s expanded the number of 

l e g i t i m a t e p a r t i c i p a n t s i n the d e c i s i o n process, which came to i n v o l v e l o c a l , 
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p u b l i c , p r i v a t e , and s e c t o r a l i n t e r e s t s . The r e s u l t was to d i m i n i s h the 
1 

i n f l u e n c e of any given s e c t o r a l o f f i c e r over h i s "own" program. It was no 

longer s i m p l y " h e a l t h " investment or " e d u c a t i o n a l " investments that were to 

be decided along " p r o f e s s i o n a l i z e d " (and d e l i m i t e d ) c r i t e r i a . Rather 

these became, at l e a s t in p a r t , "developmental" d e c i s i o n s w i t h wide-ranging 

i m p l i c a t i o n s and which involved a l a r g e number of claimants f o r program 

resources. As the d e c i s i o n arena broadened and i n f o r m a t i o n monopolies of 

s e c t o r s p e c i a l i s t s were eroded, the resources of the governor loomed l a r g e r . 

The primary i n t e g r a t i n g agent here could be a p o l i t i c a l l y astute and s k i l l e d 

governor. 

In f a c t , many governors used t h e i r increased i n f o r m a t i o n resources 

and t h e i r p o w e r s o f o f f i c e t o strengthen t h e i r i n f l u e n c e v i s a v i s s e c t o r a l 

o f f i c e r s , and g r e a t l y to expand t h e i r a u t h o r i t y over the e n t i r e range of 

p r o v i n c i a l investment and program d e c i s i o n s . They used t h e i r power over 

both s h o r t - and long-term investment d e c i s i o n s to b u i l d exchange r e l a t i o n ­

ships w i t h s e c t o r a l o f f i c e r s — g a i n i n g l o y a l t y and support by the use of the 

resources they controled. As one h e a l t h o f f i c e r put i t , " I f we don't have the 

governor's support, we don't have a program." Or an a g r i c u l t u r a l o f f i c e r 

speaking, "Nothing goes on in t h i s province without the support of the 

governor." Through processes of i n f l u e n c e and exchange, a cohesive "govern­

ment" began to be developed in the provinces we researched, and strong and 

e f f e c t i v e h o r i z o n t a l l i n k a g e s began to emerge. As one governor r e l a t e d 
The most important impact of PDAP in the planning process was 
the increased s t a f f c a p a c i t y we developed at the p r o v i n c i a l 
l e v e l . Before PDAP, we r e a l l y could not q u e s t i o n plans and 
programs d i c t a t e d by M a n i l a . Now, we have the t e c h n i c a l a b i l i t y 
to question, to c r i t i c i z e t h e i r plans. Now, we can p l a n , 
o r g a n i z e , make use of our own resources, and h o l d our own 
a g a i n s t n a t i o n a l bureaucrats. We can go one on one and some­
times win. 

S e c t o r a l o f f i c e r s at times perceive t h i s as a r e a l advantage to them. One 

http://powexs_o.Lj3jF.fi.ce_.to
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P r o v i n c i a l Health O f f i c e r r e l a t e d : 

N a t i o n a l programs are j u s t a s t a r t i n g point...we can make 
them do what the province needs w i t h good planning and imple­
mentation. 

In summary, PDAP planning requirements e s t a b l i s h e d the place of the PDS 

and gave i t i t s i n i t i a l c r e d i b i l i t y and the Governor a r o l e i n nearly a l l 

l o c a l - l e v e l a d m i n i s t r a t i o n . But t h e i r g r e a t e s t impact had occurred a f t e r 

they were "scaled-down" i n the f i e l d by the PDS, and were i n t h e i r e f f e c t s 

upon p r o v i n c i a l decision-making and the p r o v i n c i a l e x e c u t i v e . A question, 

though must s t i l l be asked: might not a more appr o p r i a t e "unbounded" 

plan n i n g system had b e n e f i c i a l e f f e c t s in both strengthening the executive 

and encouraging c r e a t i v e , adaptable and u s e f u l planning procedures? 

I n f r a s t r u c t u r e / S p e c i a l P r o j e c t s : The PDS has a l s o , of course, been responsible 

f o r a number of supporting a c t i v i t i e s i n the implementation of the Special 

P r o j e c t s ( R u r a l Roads, Barangay Water and Real Property Tax A d m i n i s t r a t i o n ) . 

While the d i s t r i b u t i o n of r e s p o n s i b i l i t i e s between the PDS and the P r o v i n c i a l 

Engineer's O f f i c e and the P r o v i n c i a l Assessor's O f f i c e has v a r i e d among the 

p r o v i n c e s , the PDS generally performs key f u n c t i o n s in preparing f e a s i b i l i t y 

s t u d i e s , s e l e c t i n g project s i t e s , back-stopping p r o j e c t s (general management 

a s s i s t a n c e ) , and, in the case of Barangay Water, developing l o c a l a d m i n i s t r a t i v e 

s t r u c t u r e s to manage and support completed water p r o j e c t s . During the e a r l y 

years of PDAP, the PDS was a l s o r e s p o n s i b l e f o r i n s u r i n g that appropriate 

r e p o r t s on I n f r a s t r u c t u r e p r o j e c t s were passed to PDAP-Manila. 

These programming a c t i v i t i e s have a l s o had deep a f f e c t s on p r o v i n c i a l 

government. F i r s t , the PDS early became e s s e n t i a l f o r p r o v i n c i a l governments 

to absorb the i n f r a s t r u c t u r e p r o j e c t s . More s i g n i f i c a n t l y , the j o i n t PDS-PEO 

and PDS-Assessor r e s p o n s i b i l i t i e s helped b u i l d l a t e r a l l i n k a g e s among key 

p r o v i n c i a l o f f i c e r s , and contributed to the development of p r o v i n c i a l s t a f f s 

and " c a b i n e t s " joined together by a shared i n t e r e s t in the completion of 
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t a n g i b l e programs. Moreover, the overlapping r o l e of the PDS helped expedite 

the p o o l i n g and processing of information about a v a r i e t y of programs which 

a l s o strengthened the governor's managerial c a p a c i t y . 

The expanded r e s p o n s i b i l i t i e s of the PDS (which have continued in s p i t e 

of the d e c l i n e of PDAP Central) i n the Barangay Water Program are both i n d i c a t i v e 

of e x i s t i n g s t a f f c a p a c i t y and promising of f u r t h e r growth. The PDS has been 

r e s p o n s i b l e f o r a s s i s t i n g i n p r o j e c t s e l e c t i o n , t r a i n i n g equipment maintenance 

personnel, and a s s i s t i n g the o r g a n i z a t i o n of l o c a l a s s o c i a t i o n s to fund and 

support the system. Several PDSs have already begun implementing these 

r e s p o n s i b i l i t i e s w i t h v i s i b l e success. Their r o l e i n t h i s p a r t i c i p a t o r y -

o r i e n t e d program is a r a t h e r new f u n c t i o n , which, perhaps, presages an e n t i r e l y 

new phase of p r o v i n c i a l i n s t i t u t i o n a l development. I n t e r e s t i n g l y enough, one 

PDS i n v o l v e d in Barangay Water is expanding to include f o u r new p r o f e s s i o n a l , 

" M u n i c i p a l Development S p e c i a l i s t s , " whose r e s p o n s i b i l i t y w i l l be to 

strengthen "downward" linkages and mo b i l i z e greater m u n i c i p a l a c t i v i t y . 

The i n f r a s t r u c t u r e p r o j e c t s a f f e c t e d p r o v i n c i a l government in two 

a d d i t i o n a l ways: the consequences attached to the c o n t r o l of assets and the 

"growth/learning by doing hypothesis." Each deserves some d i s c u s s i o n ; and 

w h i l e we have only s u b j e c t i v e information to work w i t h , i t i s f a i r l y c l e a r 

that the t a n g i b i l i t y of the assets d i s t r i b u t e d by the s p e c i a l p r o j e c t s , and 

the r o l e played by the PDS i n these p r o j e c t s , have increased the c r e d i b i l i t y 

of the PDS s u b s t a n t i a l l y . These resources, along w i t h the f a c t that USAID 

o f f i c i a l s (and PDS members r e l a t e , IBRD and ADB personnel) seek out the PDS 

and take s e r i o u s l y i t s a n a l y s i s of i n f r a s t r u c t u r e needs, has enhanced PDS 

s t a t u s and i n f l u e n c e both w i t h the governor and w i t h o t h e r s e c t o r a l o f f i c e r s . 

It should a l s o be r e c a l l e d that the data a v a i l a b l e i n d i c a t e that FAR 

added 10% or more to p r o v i n c i a l budgets. The impact of t h i s on the administra­

t i v e d i s c r e t i o n of the provinces and the e f f e c t on the governor's p o s i t i o n has 
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however, been s u b s t a n t i a l l y greater than t h i s f i g u r e would i n d i c a t e . Because 

such funds are generally unencumbered by n a t i o n a l c o n t r o l s , they could be 

used f o r p r o v i n c i a l needs by p r o v i n c i a l o f f i c i a l s . T h i s f a c t may be the most 

important o f a l l , because i t i s i n terms o f the a v a i l a b i l i t y o f resources 

that governments b u i l d t h e i r a u t h o r i t y and l e g i t i m a c y . Thus one might wish 

to r e v i s e PDAP's "growth of c a p a c i t y by d o i n g " hypothesis to read a "growth 

of a u t h o r i t y by doing." 

Indeed, FAR i s the most popular element of PDAP. P r o v i n c i a l o f f i c i a l s 

admire i t because I t "supports p r o f e s s i o n a l standards i n c o n s t r u c t i o n , " 

provides a strong i n c e n t i v e to complete p r o j e c t s on time, helps to avoid 

l o s s of funds, and makes provinces f e e l t h a t the p r o j e c t s r e a l l y "belong" to 

them. The balance between l o c a l c o n t r o l ( s i t e s e l e c t i o n , design, implementa-

t i o n , cash management) and e x t e r n a l involvement (general_ guidelines., i n s p e c t i o n , 

q u a l i t y c o n t r o l ) i s seen i n the f i e l d as s e n s i b l e . Some serious i s s u e s , such 

as "up f r o n t " costs in poorer p r o v i n c e s , remain to be r e s o l v e d . S i m i l a r l y , 

the u t i l i t y of a FAR system i n s e r v i c e programs where r e c u r r e n t funding i s a 

problem, needs to be explored. Nonetheless, the p r i n c i p l e and p r a c t i c e of FAR 

i s accepted and respected. In f a c t , when p r o v i n c i a l o f f i c i a l s were asked what 

they would l i k e PDAP to do i n the f u t u r e the answer that i n v a r i a b l y came was 

to "provide more FAR." 
Budgeting: I n many, though not a l l p r o v i n c e s , we found the PDS p l a y i n g an 

important r o l e i n the annual budget process. The s t i m u l u s f o r t h i s i s the 

ACTION budget system introduced as a PDAP requirement. T h i s , we understand, 

has now been superseded by new n a t i o n a l budgeting requirements. But in 

i n t e r v i e w s we found s u b s t a n t i a l a p p r e c i a t i o n of the c o n t r i b u t i o n made by the 

A c t i o n Budget. 

The impact of the budgeting systems, l i k e the p l a n n i n g e x e r c i s e s , was 
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p r i m a r i l y " p o l i t i c a l " i n i t s r e d i s t r i b u t i o n o f access and i n f l u e n c e i n the 

budgeting process- Several informants reported t h a t b e f o r e t h i s budget 

system was e s t a b l i s h e d , and before PDS and other p r o v i n c i a l personnel received 

t r a i n i n g in budgeting, the governor lacked a knowledge of budgeting procedures, 

and a s t a f f to a s s i s t in analyzing budget proposals and documents- Accordingly, 

governors were in no p o s i t i o n to i n f l u e n c e the budget p r o c e s s , nor to 

c r i t i c a l l y evaluate the claims of the Treasurer r e g a r d i n g such f a c t s as, 

e.g., the a v a i l a b i l i t y of funds d u r i n g a budget year. At that time, the a b i l i t y 

of a governor to use the budget as a t o o l to manage l o c a l a f f a i r s or to 

counter n a t i o n a l s e c t o r a l o f f i c e s was minimal to n o n - e x i s t e n t . PDAP's e f f o r t s 

in budgeting may be seen as an important element in e l i m i n a t i n g t h i s weakness. 

The t r a i n i n g i t provided, apart from i t s budget system requirements, provided 

a c r i t i c a l knowledge of f i s c a l management at the p r o v i n c i a l l e v e l . 

The c u r r e n t r o l e of the PDS in the budget process v a r i e s a great deal. 

In some p r o v i n c e s we found the P r o v i n c i a l Development Coordinator a key 

p a r t i c i p a n t i n budget committee d e l i b e r a t i o n s , o f t e n a c t i n g a s phairman i n the 

governor's absence. On the other extreme, we have found one PDS that is q u i t e 

removed from the process, except in so f a r as i t s c a p i t a l p l a n n i n g decisions 

a f f e c t the budget. The recent a d d i t i o n of a p r o v i n c i a l budget o f f i c e r by 

the M i n i s t r y of Budget w i l l c e r t a i n l y a f f e c t the r o l e o f the PDS. But i t i s an 

important commentary on the momentum developed through PDAP, and perhaps an 

I n s i g h t i n t o the f u t u r e o f p r o v i n c i a l government, t h a t i n s e v e r a l provinces 

the new budget o f f i c e r appears to have been coopted by e x i s t i n g p r o v i n c i a l 

s t a f f , and has been unable to "carve out" an e x c l u s i v e t u r f . I n most provinces, 

the P r o v i n c i a l Development Coordinator remains a key member of the budget 

committee, and through h i s s t a f f p l a y s a d e c i s i v e r o l e in a s s i s t i n g the governor 

to analyze and respond to budget proposals, and defend the budget before the 
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l o c a l assembly (The Sanggunian). For a l l such a c t i v i t i e s , the PDS acts as 

the governor's s t a f f , r e p o r t i n g to him and c a r r y i n g out h i s i n s t r u c t i o n s . 

I n summary, the governor's i n c r e a s e d information and i n i t i a t i v e i n 

budgeting appears to have been a c r u c i a l element in strengthening h i s c o n t r o l 

over programs at the p r o v i n c i a l l e v e l . In s e v e r a l i n t e r v i e w s , governors and 

s e c t o r a l o f f i c e r s Indicated that they worked very c l o s e l y in d e f i n i n g and 

d e s i g n i n g s e r v i c e and development programs to make optimal use of p r o v i n c i a l 

f i s c a l resources and to respond t o p r o v i n c i a l needs. The prep a r a t i o n of the 

budget i s the major t o o l toward t h i s end. PDAP set the ba s i s f o r t h i s 

process and the PDS has extended i t . 

New Program Development: In s e v e r a l provinces v i s i t e d , PDSs have begun to 

assume a r o l e i n program development q u i t e beyond o r i g i n a l PDAP requirements. 

In one, f o r example, the PDC i n d i c a t e d that only a small percentage of PDS 

time i s now spent on PDAP r e l a t e d a c t i v i t i e s , that 70% of i t s time goes 

toward developing completely new programs and p r o j e c t s . This may be an 

exaggeration. But the range of a c t i v i t i e s found across the provinces included 

the f o l l o w i n g : 

- t e c h n i c a l a s s i s t a n c e t o p r o v i n c i a l l e v e l o f f i c e r s o f 

n a t i o n a l m i n i s t i r e s ( h e a l t h , a g r i c u l t u r e ) i n preparing s p e c i f i c 

proposals in response to new n a t i o n a l l y based programs; 

- t e c h n i c a l and research a s s i s t a n c e to n a t i o n a l m i n i s t i r e s d i r e c t l y ; 

- developing s p e c i f i c p r o v i n c i a l programs; 

- developing m u l t i - s e c t o r a l , i n t e g r a t e d , n a t i o n a l / p r o v i n c i a l programs. 

One consequence of these a c t i v i t i e s i s to augment the governor's a b i l i t y 

t o b a r g a i n e f f e c t i v e l y w i t h n a t i o n a l and r e g i o n a l i n s t i t u t i o n s . These 

a c t i v i t i e s not only provide the governor w i t h general i n f o r m a t i o n and 

knowledge of s p e c i f i c a l t e r n a t i v e s , they enable him to act as an a l l y of 
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s e c t o r a l o f f i c e r s . I n nearly a l l provinces, s e c t o r a l o f f i c e r s i n d i c a t e d they 

too had t r o u b l e d e a l i n g w i t h t h e i r n a t i o n a l o f f i c e s . H o r i z o n t a l coordination 

tends to d i s p l a c e a monopolistic v e r t i c a l c o n t r o l when a governor i s able 

(as he has been reported) to get programs, funds and personnel from Manila 

that s e c t o r a l personnel have not been able to secure, o r when he has p r o v i n c i a l 

resources which h e can o f f e r i n l i e u o f n a t i o n a l r e s o u r c e s . 

M o n i t o r i n g and Information Gathering: This general f u n c t i o n has q u i t e n a t u r a l l y 

devolved to the PDS, and i t s p r i n c i p a l task here is to f i n d the information 

the governor needs f o r both r o u t i n e and e x t r a - o r d i n a r y d e c i s i o n s i t u a t i o n s . 

The extent to which the PDS becomes the governor's primary source of informa­

t i o n v a r i e s w i t h the confidence the governor has in the PDS, but such a r o l e 

seems to be emerging as a mode. 

I n performing t h i s task, the PDS does not so much assume a d d i t i o n a l 

d u t i e s ; r a t h e r , it takes on a broader and deeper a n a l y t i c a l r o l e regarding the 

data and i n f o r m a t i o n gathered. In t h i s respect, the PDC a c t s as the c h i e f of 

s t a f f to the governor — w e i g h i n g , i n t e r p r e t i n g , a n a l y z i n g and r e p o r t i n g those 

i s s u e s and f a c t s which he deems important to the e x e r c i s e of executive 

management and c o n t r o l . PDCs and t h e i r s t a f f s a l s o prepare w r i t t e n r e p o r t s , 

and provide o r a l b r i e f i n g s f o r the governor. "Troubleshooting" was repeatedly 

emphasized as an a d d i t i o n a l aspect of t h i s task. 

In s e v e r a l i n s t a n c e s , we should add, we found the PDS adopting a s e l f -

conscious m o n i t o r i n g f u n c t i o n regarding the e n t i r e range o f a c t i v i t i e s i n 

the p r o v i n c e . This appears to be p a r t i c u l a r l y s u p p o r t i v e of attempts by the 

governor t o i n t e g r a t e p r o v i n c i a l implementation. Not s u r p r i s i n g l y , some 

f r u s t r a t i o n has been expressed regarding the n a t i o n a l m i n i s t r i e s and the 

d i f f i c u l t y t h a t provinces have i n g e t t i n g complete and t i m e l y i n f o r m a t i o n 

from them. 
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Responding to National M i n i s t r i e s : Without exception, the PDSs regard themselves 

as the governor's s t a f f . Nonetheless, they face demands from PDAP which they 

have been r e q u i r e d to meet, as w e l l as requests f o r data, f e a s i b i l i t y studies 

and plans from other n a t i o n a l agencies. The m a j o r i t y of PDCs i n d i c a t e d that 

once such t a s k s as the RNDP or PCP were completed, PDAP r e p o r t i n g requirements 

were g e n e r a l l y tiresome, but r a r e l y burdensome. On the other hand, they did not 

f i n d that the data or r e p o r t s they submit to PDAP were used i n a program-

m a t i c a l l y r e l e v a n t fashion. S p e c i f i c a l l y , they received l i t t l e or no feedback 

from PDAP, and they viewed these requirements as l i t t l e more than compliance 

procedures which had no value to them. In recent y e a r s , however, there has 

been l i t t l e i n t e r f e r e n c e from PDAP-Central, and they have been r e l a t i v e l y un­

hampered b y i t . 

The demands by n a t i o n a l m i n i s t r i e s and bureaus do cause demonstrable 

i r r i t a t i o n . Excessive demands i n c i r c u m s c r i b e d time frames are most frequently 

pointed to and the actual extent of t h i s problem is worth d e t a i l e d assessment. 

PDAP and the PDS: T r a i n i n g and T e c h n i c a l A s s i s t a n c e 

I t i s d i f f i c u l t t o assess the c o n t r i b u t i o n that t r a i n i n g and t e c h n i c a l 

a s s i s t a n c e made to the PDSs and t h e i r c a p a c i t y to operate as executive s t a f f s . 

The "evidence" i s meager because records of course s y l l a b i , l e c t u r e content, 

enrollment f i g u r e s , o b j e c t i v e s and g o a l s , e t c . , are, a t b e s t , i n fragmentary 

form. S i m i l a r l y , student evaluations ( p a r t i c u l a r l y l o n g i t u d i n a l f o r repeat 

students/courses) were e i t h e r never performed or cannot be found. Nor have 

there been any attempts to measure the impact of PDAP t r a i n i n g and a s s i s t a n c e 

by " c o n t r o l l e d " studies; in f a c t , such s t u d i e s are simply not f e a s i b l e because 

s p i l l o v e r s have occurred as a r e s u l t of personnel exchange, non-PDAP t r a i n i n g 

r esources, dissemination of PDAP manuals beyond PDAP p r o v i n c e s , e t c . These 
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s p i l l o v e r s do suggest, however, that PDAP techniques have been widely sought, 

extending w e l l beyond the 28 provinces that were PDAP p a r t i c i p a n t s . 

What one i s l e f t w i t h , t h e r e f o r e , are a set of s u b j e c t i v e r e a c t i o n s 

based on in t e r v i e w s w i t h t r a i n i n g r e c i p i e n t s . From these, some r e l a t i v e l y 

c o n s i s t e n t response p a t t e r n s emerge. 

F i r s t , most interviewees who experienced e a r l y PDAP t r a i n i n g were 

f a v o r a b l y disposed. Several gave s p e c i f i c examples of tasks (budgeting, 

planning) which they could not do b e f o r e , that t h e i r t r a i n i n g helped them 

perform. Furthermore, these respondents, often spontaneously, drew s p e c i f i c 

l i n k a g e s between the upgrading of t h e i r s k i l l s and the growth of p r o v i n c i a l 

government capacity. 

Second, most interviewees were a l s o p o s i t i v e about e a r l y t e c h n i c a l 

a s s i s t a n c e . They f e l t that the o r i g i n a l f i e l d teams were qu i t e competent 

and q u i t e u s e f u l in h e l p i n g them l e a r n master planning, socio-economic analyses, 

f e a s i b i l i t y s t u d i e s , and budgeting. 

T h i r d , most interviewees f e l t there had been a n o t i c e a b l e d e c l i n e i n the 

q u a l i t y of t r a i n i n g in recent years, marking 1976 as the t u r n i n g point. Most 

i n d i c a t e d t h a t t h i s was unfortunate; they f e l t that t h e i r s t a f f s could b e n e f i t 

from a d d i t i o n a l t r a i n i n g . P a r t of the d e c l i n e was a t t r i b u t e d to the f a c t that 

PDAP-Central never r e a l l y studied the problems of the provinces in the provinces 

that it decided in M a n i l a what was needed. Nor was PDAP-Central s e r i o u s l y 

open to f i e l d or p r o v i n c i a l suggestion. 

F o u r t h , informants f e l t there had been a serious d e c l i n e i n the q u a l i t y 

and rel e v a n c e of t e c h n i c a l / f i e l d a s s i s t a n c e i n recent years. While some 

simply r e f e r r e d to a d e c l i n e in competence, others were quite s p e c i f i c in 

i n d i c a t i n g t h a t e x i s t i n g t e c h n i c a l a s s i s t a n c e was not relevant to t h e i r needs: 

that i t was e i t h e r u n r e a l i s t i c (PCP came under c r i t i c i s m here) o r s i m p l i s t i c . 

The l a t t e r c r i t i c i s m seemed t o r e f l e c t a d e s i r e to move beyond simple 

"1..2..3.." step models, to the development of more f l e x i b l e problem s o l v i n g / 
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management t o o l s and approaches. PDAP has not been of a help here. 

The evidence provides strong i n d i c a t i o n t h a t pre-1976 PDAP t r a i n i n g 

and t e c h n i c a l assistance added an important dimension to t e c h n i c a l s t a f f 

development; that in recent years, PDAP-Central has d e c l i n e d markedly in 

i t s c a p a c i t y to t r a i n e f f e c t i v e l y , and has f a i l e d to keep abreast of the 

changing needs of the provinces. The causes f o r t h i s are many, but inc l u d e , 

at l e a s t , the de c l i n e of PDAP's n a t i o n a l p o s i t i o n , s t a f f i n g p o l i c i e s that 

have s t i m u l a t e d i n t e r n a l c o n f l i c t , the t e n s i o n between l i n e and experimental 

f u n c t i o n s , and a basic misunderstanding of the concept of a " p i l o t p r o j e c t " 

or an experimental r o l e . 

A p r o v i n c i a l development c o o r d i n a t o r ' s r e p l y when asked, "How did PDAP 

a f f e c t PDS?" may best summarize the v a r i e d and complex r o l e PDAP has played: 

PDAP, f i r s t , helped us e s t a b l i s h our i d e n t i t y , p a r t i c u l a r l y 
when i t was located i n the O f f i c e of the P r e s i d e n t , and 
p a r t i c u l a r l y when people from such agencies as USAID came to 
see us. Then, PDAP and USAID t o l d other o f f i c e s what i t was 
we (PDS) were to do. This e s t a b l i s h e d our c r e d i b i l i t y . 
T h i r d l y , they gave us resources to expend t h a t had to go 
through the PDS: t h i s e s t a b l i s h e d our v i s a b i l i t y . F i n a l l y , 
they gave us t r a i n i n g , which e s t a b l i s h e d our c a p a c i t y . 

The same PDC, when asked what was the most important e f f e c t of the PDS, 

s a i d : "We are the governor's eyes and ears. We provide him w i t h s p e c i f i c 

a l t e r n a t i v e s , from which he can choose h i s p r i o r i t i e s and implement h i s 

p o l i c i e s . " The PDS became the governor's executive s t a f f . I t has been used 

to gather i n f o r m a t i o n , to discuss p r o v i n c i a l development, to p l a n , to program 

new p r o j e c t s , t o "trouble-shoot" f o r both the e x e c u t i v e , l i n e o f f i c i a l s , and 

more. Whether or not PDAP r e a l l y intended t h i s to happen i s r a t h e r unclear, 

but i t i s the most important outcome o f the p r o j e c t . I t i s t h i s , and the 

promise it h o l d s for the continued development of p r o v i n c i a l government as 

an e f f e c t i v e agent of s o c i a l and economic development in The P h i l i p p i n e s , 

t h a t is the paramount accomplishment of PDAP. 
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PDAP: Experimentation, Role C o n f l i c t and Technologies: As the preceding 

s e c t i o n suggests, PDAP's more t e c h n o c r a t i c features had mixed r e s u l t s i n the 

f i e l d , w i t h some of the most important of them o c c u r r i n g as PDSs adapted 

tech n o l o g i c a l - m a n a g e r i a l i n n o v a t i o n s w i t h a p o l i t i c a l goals ( " r a t i o n a l " 

procedures of d e c i s i o n making, e l i m i n a t i o n of nepotism, p o r k - b a r r e l i n g , 

etc.) i n t o p o l i t i c a l l y r e l e v a n t resources f o r the governors. T h i s can 

c l e a r l y be seen in the planning f u n c t i o n , i t s e v o l u t i o n in use by PDSs, and 

the use made of it by the governors. 

PDAP was perhaps s i n g u l a r l y u n s u c c e s s f u l i n i t s s e l f - a s c r i b e d r o l e as 

"experimental" agency. Almost without question, it adopted the managerial 

d o c t r i n e s then in vogue in the United S t a t e s . In p a r t , no doubt, t h i s is 

because PDAP came in t o e xistence i n the l a t e 1960s i n a s s o c i a t i o n w i t h 

USAID. At t h a t time, p u b l i c a d m i n i s t r a t i o n in the United States was thoroughly 

absorbed by PPBS (Planning-Programming-Budgeting System). Introduced in the 

Defense Department in 1961, it was ordered i n t o general e f f e c t in 1965 on 

the n a t i o n a l l e v e l . States and c i t i e s began to employ i t t h e r e a f t e r , and 

i t was a p p l i e d i n t e r n a t i o n a l l y a s w e l l . I n p r i n c i p l e , i t was adopted b y 

PDAP: the CIP, the A c t i o n Budget, the Annual Implementation Program were 

e s t a b l i s h e d as steps to achieve a planning-programming budget. F o r t u n a t e l y , 

the M i n i s t r y of Finance's requirement f o r itemized budget p r e s e n t a t i o n s and 

the g e n e r a l l y weak a d m i n i s t r a t i v e c o n d i t i o n of the provinces precluded any 

attempt to i n s t i t u t e PPB on a grand s c a l e . 

Management/planning methodologies c o n s t r a i n choice, j u s t as PPB is 

b a s i c a l l y a c o n t r o l system. The product of t h i s is a system which c e n t r a l i z e s 

managerial, planning, and policy-making a u t h o r i t y . I t was f i r s t i n s t i t u t e d 

in the U n i t e d States in the Defense Department p r e c i s e l y because of t h i s 

f e a t u r e , and i t succeeded i n c e n t r a l i z i n g a u t h o r i t y i n the o f f i c e o f the 

S e c r e t a r y o f Defense. I n f a c t , the c e n t r a l i z i n g character o f PPB i s i t s most 
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notable p r o p e r t y . I t i s a c u r i o s i t y , t h e r e f o r e , that PDAP, i n t e n t on 

c r e a t i n g d e c e n t r a l i z e d p r o v i n c i a l systems of o r g a n i z a t i o n and management, 

would employ systems that predispose in the opposite d i r e c t i o n . One of the 

i r o n i e s of PDAP i s that the t o o l s i t was f i r s t charged to "experiment" with 

themselves s t i f l e d experimentation. A second i r o n y i s th a t PDAP managed to 

succeed i n d e c e n t r a l i z i n g t o the P r o v i n c e s , l a r g e l y i n s p i t e o f the tech­

nology i t s e l e c t e d . 

P a r t of t h i s thrust toward r u l e s , r e g u l a t i o n s and compliance, no doubt, 

grew out of PDAP's own c o n t r a d i c t o r y r o l e : i t was to be both an experimental 

and o p e r a t i o n a l agency. Indeed, d u a l i t i e s of t h i s k i n d have been notorious 

f o r the i n t e r n a l c o n f l i c t they breed; f o r the doubt, u n c e r t a i n t y , and 

c o n f u s i o n t h a t they engender. In such o r g a n i z a t i o n s , the experimental mode 

clashes w i t h the requirements o f l i n e a d m i n i s t r a t i o n and both s u f f e r . I t i s 

u s u a l l y the case, however, (and PDAP i s no exception) t h a t the r o u t i n e s of 

a d m i n i s t r a t i o n p r e v a i l and d i s p l a c e experimental e f f o r t s . L i n e operations 

become so pronounced that they soon mark the character of the o r g a n i z a t i o n . 

Primary tasks become those of i n s u r i n g compliance procedures, e s t a b l i s h i n g 

c o n t r o l systems, i n s t i t u t i n g r o u t i n e s , and m a i n t a i n i n g c l e a r a n c e and account­

a b i l i t y mechanisms. S t r i c t adherence to r e g u l a t i o n s , c l o s e s u p e r v i s i o n , 

and formal channels loom l a r g e in l i n e o r g a n i z a t i o n s . 

Experimental agencies, to the c o n t r a r y , must be l o o s e , open, free-wheeling 

a l l in the i n t e r e s t of d i s c o v e r i n g s o l u t i o n s to problems; nor can they be 

d o c t r i n a i r e . They are bound to r e s o r t t o the methodology of t r i a l and e r r o r : 

and they are bound to admit e r r o r and to t r y to c o r r e c t i t . Such behavior 

i s not easy to come by i n l i n e agencies: i n f a c t , i t i s o f t e n argued, however 

p e r s u a s i v e l y , t h a t such behaviors are d i s r u p t i v e o f l i n e agencies. 

Be that as i t may, PDAP o r i g i n a t e d as an experimental o r g a n i z a t i o n . 
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I t , i t s e l f , was an experiment. I t s task was to develop methodologies, pro­

cedures, and instruments that would strengthen l o c a l government. But the 

" c o n t r o l s " i t imposed on i t s members, i n i t i a l l y j u s t i f i e d on experimental 

grounds, soon became synonymous w i t h the r e s p o n s i b i l i t i e s of a l i n e agency. 

I t s s t r u g g l e t o gain " r e p l i c a t i o n " a u t h o r i t y i n a d d i t i o n a l provinces i s 

i n d i c a t i v e of t h i s p o i n t , as i s the f a c t that i t s i n i t i a l procedures became 

i t s permanent operating procedures. W i t h i n a few short years, it had ceased 

i t s developmental-experimental e f f o r t s and had become, to a l l i n t e n t s and 

pruposes, an operating agency. A f t e r 1976, t h i s f a c t brought It i n t o c o n f l i c t 

w i t h other l i n e agencies (such as a s t r a i n e d attempt to make RPTA a j o i n t 

MOF-PDAP p r o j e c t ) and prompted i t s anomalous s t a t u s . PDAP-Central may have 

b u i l t a broader constituency and been a much stronger o r g a n i z a t i o n today had 

It pursued an experimental c o u r s e — t u r n i n g over s u c c e s s f u l developments 

e i t h e r to the provinces or to the m i n i s t r i e s , as the cases warranted. As- an 

experimental agency, PDAP was c l e a r l y a f a i l u r e . Indeed, n e a r l y a l l "change" 

growing from PDAP r e s u l t e d from p r o v i n c i a l p o l i t i c a l dynamics (discussed 

above) and very l i t t l e from t e c h n o l o g i c a l experimentation along the l i n e s of 

i t s c h a r t e r . The irony i s that PDAP had many o p p o r t u n i t i e s f o r c r e a t i v e 

experimentation. At i t s maturity, i t s domain c o n s i s t e d of 28 provinces. 

These d i f f e r e d i n many respects, but they a l s o e x h i b i t e d many s i m i l a r i t i e s . 

PDAP might have varied managerial and plan n i n g systems, equipment pool con­

s t r u c t i o n and maintenance procedures, methods of f i s c a l a d m i n i s t r a t i o n , 

e v a l u a t i o n programs, and more, to l e a r n which s t r a t e g y produced what and at 

what c o s t . Provinces could have been p a i r e d , and competing programs e s t a b l i s h e d 

a l l w i t h the idea o f l e a r n i n g what takes hold e a s i l y , what k i n d s o f obstacles 

have t o be overcome, the r e l a t i v e c o s t s of a l t e r n a t i v e s , and the l i k e . PDAP's 

h i s t o r y , however, does not reveal such e f f o r t s . Apart from i t s d i s p o s i t i o n 

t o act l i k e a l i n e agency, i t operated a s i f i t s procedures and techniques 
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had been e s t a b l i s h e d as sound—that they were in f a c t proven s o l u t i o n s to 

problems. On t h i s foundation, PDAP's heavy emphasis on r o t e t r a i n i n g and 

on r i g i d procedural compliance i s understandable. The p o t e n t i a l of PDAP 

to experiment and s t i m u l a t e change was soon d i s p l a c e d by i t s i n t e r e s t in 

c o n t r o l l i n g i t s e s t a b l i s h e d , l i n e r e s p o n s i b i l i t i e s . 
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IV. PDAP: An Overview of Goals and Accomplishments 

PDAP i n 1980: As of 1980, PDAP C e n t r a l was v i r t u a l l y at a s t a n d s t i l l . I t s 

s t a f f g e n e r a l l y appeared much under-employed, preoccupied w i t h f i n d i n g a 

new f u n c t i o n f o r PDAP or seeking employment' elsewhere. PDAP's only major 

a c t i v i t y i n 1980 was the o p e r a t i o n a l i z a t i o n o f the proposed IBRD Rural Roads 

Improvement P r o j e c t which included packaging of the l o a n and o r i e n t i n g new 

p r o v i n c i a l governments to the program. (This occupied about ten people.) 

The assignment of t h i s task to PDAP-Central, when i t could e a s i l y be handled 

by RRP, was seen by PDAP's a c t i n g d i r e c t o r as an attempt, by the Deputy 

M i n i s t e r , to r e s t o r e a sense of worth and purpose to PDAP-Central's s t a f f . 

The remaining agenda items included a r e v i s i o n , by the Equipment Pool Program 

C h i e f , of one of i t s e v a l u a t i o n measures (from a deadline t o a u t i l i z a t i o n 

r a t e ) i n c o o r d i n a t i o n with the USAID p r o j e c t o f f i c e f o r RRP; and the i n v o l v e ­

ment of two people from the f i s c a l management d i v i s i o n i n the M i n i s t r y of 

Budget's t r a i n i n g program on l o c a l budgeting systems. Apart from t h i s , PDAP 

was then preparing f o r i t s i n c l u s i o n i n the 1981 budget of the MLGCD as a 

r e g u l a r agency w i t h s p e c i a l concern f o r f i f t e e n depressed provinces and 

seeking b i l a t e r a l donor funding f o r such a n a c t i v i t y . The r e s t o f i t s 

a c t i v i t i e s tended t o b e a d m i n i s t r a t i v e i n n a t u r e — t h e c o l l a t i o n o f information 

from p r o v i n c e s f o r i n c o r p o r a t i o n i n t o the 1979 annual r e p o r t ; the r e c e i p t and 

r e c o r d i n g of a plan or document r e q u i r e d by one or another SP ( i n c r e a s i n g l y , 

w i t h the s t a t u s of a "copy f u r n i s h e d " r a t h e r than as the major r e c i p i e n t ) , and 

the p r o c e s s i n g or payments f o r FAR. Since 1978 there had been no t r a i n i n g , 

no c o n c e p t u a l i z a t i o n of new programs, no p i l o t t e s t i n g , and no monitoring and 

e v a l u a t i o n . 
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PDAP and Innovation: The key concern i n t h i s paper i s the success of PDAP i n 

achieving administrative decentralization i n the P h i l i p p i n e s . What a c t i v i t i e s 

and s t r a t e g i e s did PDAP pursue which were successful and unsuccessful i n strength­

ening p r o v i n c i a l government? 

In general, and as we s h a l l see below, the various actors in the p r o v i n c i a l 

administration-development assistance community suppported or hindered PDAP 

according to t h e i r control over the program and t h e i r expectation that it might 

expand or contract t h e i r own influence, prestige and status, PDAP's ultimate 

administrative success, i t seems clear, grew from the p o l i t i c a l i n t e r e s t s and 

decisions of others at least as much as i t did from i t s technical program. 

For example, during PDAP's e a r l i e s t phase (1968-72), i t s strongest 

backers were indeed USAID, PDAP-Manila and the NEC. They had substantial control 

over project design: USAID and PDAP at least would have the i r resource base 

expanded by PDAP, and a l l three had l i t t l e or no reason to expect the program 

would cost them any resources. The National M i n i s t r i e s , one might expect, saw 

l i t t l e threat from this small, p i l o t e f f o r t to improve p r o v i n c i a l management. If 

f i e l d personnel perceived some potential future cost or disruption i m p l i c i t i n PDAP 

procedures and requirements, they had no resources with which to r e s i s t I t . The 

governors were l a r g e l y s t i l l unaffected by early project a c t i v i t y i n the few start-­

up provinces, and therefore not l i k e l y to become highly involved, pro or con. The 

P r o v i n c i a l Development Staffs were forming at this time, only beginning to develop 

the i r technical a b i l i t i e s , and swamped by prodigious research and planning tasks. 

Thus they were both unlikely to be independent actors nor p a r t i c u l a r l y l i k e l y to 

threaten other p r o v i n c i a l actors. PDS personnel and s e c t o r a l i s t s both r e c a l l that 

great skepticism greeted early PDAP/PDS e f f o r t s : " a i r y , i r r e l e v a n t , theorizing," 

was apparently a frequent attitude. 

This a t t i t u d e as well as mixed feelings by the governors may well have been 
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j u s t i f i e d by early PDAP emphases. As we have noted, questions need to be raised 

i n PDAP regarding the managerial, planning and budgetary systems which were 

o r i g i n a l l y required. In conjunction with PDAP program requirements, for example, 

these encouraged a centralized system i n the name of decentralization. The con­

s t r a i n t s imposed by PDAP threatened to transform member provinces into mere 

subordinate agents. Where the o r i g i n a l idea was to transform provinces into i n t e r ­

mediate governmental units capable of both managing and i n i t i a t i n g developmental 

projects, PDAP-Central was building a t i g h t l y controlled h i e r a r c h i c a l system. The 

sheer number of PDAP requirements threatened to overload already impoverished 

p r o v i n c i a l governments. The PDAP program was born of the fact that, as l a t e as 

the 1960's, p r o v i n c i a l administration was p r i m i t i v e , i n e f f e c t u a l , p e r s o n a l i s t i c , 

and patromonial. Provinces possessed l i t t l e technical competence, severely limited 

revenue resources, and they were dominated by national m i n i s t r i e s which a l l too 

often mandated p r o v i n c i a l tasks without regard f o r l o c a l need, l o c a l desire, or 

l o c a l c a p a c i t y — a practice which continues to date. PDAP-Central, despite i t s 

proclaimed goals, was well on the way toward becoming another such control agency. 

There was some ambiguity during this time as to whose s t a f f the PDS was: PDAP's 

or the Governor's? 

I t was during the second "generation" (1972-76) of PDAP that i t s value to key 

actors and therefore i t s potential to change r u r a l administration became evident. 

As the PDS s t a f f s began to develop some organizational and managerial expertise, 

the i n f r a s t r u c t u r e programs were established, and PDAP-Central gained control of 

substantial resources through the "Fixed Amount Reimbursement" mechanism (FAR). 

Such standardized PDAP requirements as the P r o v i n c i a l Coordinator, the P r o v i n c i a l 

Development S t a f f , the Action Budget and the Capital Improvement Program, were 

intended to introduce and sustain a modern " r a t i o n a l " management f a c i l i t y at the 

p r o v i n c i a l l e v e l , and have strengthened the p r o v i n c i a l governor. Over the l i f e of 
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the program, such elements, in combination, encouraged the " i n s t i t u t i o n a l i z a t i o n " 

of a p r o v i n c i a l executive and of p r o v i n c i a l l y - o r i e n t e d administration. In a l l of 

the provinces v i s i t e d , and especially i n PDAP provinces, the modality of an executive 

o f f i c e i s today c l e a r l y v i s i b l e . It i s clear that many governors saw PDAP as a 

resource they could use to strengthen t h e i r authority. For early PDAP tra i n i n g , even 

r i g i d and d o c t r i n a i r e , nevertheless contributed to developing professional and 

systematic d e c i s i o n making i n s t i t u t i o n s at the p r o v i n c i a l l e v e l . The substance 

and q u a l i t y of i n s t r u c t i o n , important i n i t s own r i g h t , were not the c r i t i c a l 

f a c t o r s . Nor is it e s p e c i a l l y s i g n i f i c a n t that the concept of f e a s i b i l i t y studies 

was assigned a paramount status, or that such p r i o r i t y ranking techniques as 

Benefit-Cost Analysis and Internal Rate of Return were taught. In r e l a t i v e l y 

short order, p r o v i n c i a l s t a f f s developed enough s o p h i s t i c a t i o n to engineer required 

i n t e r n a l rates of return and benefit/cost r a t i o s for the projects that they deemed 

c r u c i a l . What i s more important i s the fact that a dynamic and increasingly 

i n s t i t u t i o n a l i z e d system of interaction among p r o v i n c i a l s t a f f , including the 

governor and p r o v i n c i a l o f f i c i a l s , was generated on the foundation of formal-

" r a t i o n a l " systems of decisions-making that were coupled with the t r a i n i n g . The 

r a t i o n a l techniques in and of themselves are problematical, t h e i r instrumental 

value i s v a r i a b l e : some h e l p f u l , others not; but sustained t r a i n i n g along these 

l i n e s did not simply i n s t r u c t as to the c a l c u l a t i o n of an IRR, j u s t as it served 

to do more than merely promote the use of technical c r i t e r i a i n the consideration 

of a l t e r n a t i v e s . Again, variations of t h i s theme can be observed, but i n a l l of 

the PDAP provinces that were v i s i t e d there was r e a d i l y apparent a sense of pro-

fessionalism and cohesion among top administrative personnel. In several of the 

provinces, l o c a l university instructors of accounting, planning, f i s c a l administra­

t i o n and engineering subjects f e l t quite at home as p r o v i n c i a l o f f i c i a l s . An 

association of p r o v i n c i a l executives i n one province, known as "APEX", included 
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se c t o r a l o f f i c e r s in the province, i n i t i a t e d i t s own t r a i n i n g program (funded by 

the province), and looked upon i t s e l f as a professional society. I t was one 

measure of the change which has occurred. 

A d d i t i o n a l l y , the sheer fact of p a r t i c i p a t i o n in t r a i n i n g programs produced 

informal and e x t r a - o f f i c i a l communication networks that further reinforced this pro-

fessionalism and cohesion among the personnel concerned. The key point i s that 

such networks and associations helped to develop p r o v i n c i a l administration beyond 

what were probably naive assumptions about the amenibility of p r o v i n c i a l administra­

t i o n to planned, r a t i o n a l management algorithms: i n taking some management " t r a i n ­

i n g ," i n being forced to work together to develop p r o v i n c i a l plans, and i n working 

with the Governor's development s t a f f , they developed a p r o v i n c i a l perspective and 

a p r o v i n c i a l s o l i d a r i t y , and added considerably to the authority of the Governor. 

When p r o v i n c i a l s t a f f and sectoral o f f i c i a l s became both advisors and a l l i e s , they 

consequently enabled the governor to act e f f e c t i v e l y in a wider domain. His 

a b i l i t y to d i r e c t a Development Council, to cope with the Sanggunian, to exercise 

influence in Regional Councils, to deal with national m i n i s t r i e s , was considerably 

enhanced by the presence of a cadre of p r o f e s s i o n a l l y oriented personnel, t i e d to 

the executive o f f i c e both formally and informally. These are the foundations upon 

which the equivalent of a gubernatorial cabinet could emerge,and coherent, 

coordinated p r o v i n c i a l government could develop. 

Interview data as to the value of PDSs are confirmed by the rapid expansion 

of PDAP from 15-28 provinces during t h i s era. Additional provinces requested PDAP, 

but were rejected f or f a i l u r e to meet several PDAP requirements. 

The SPs, most p a r t i c u l a r l y the Rural Roads Program, provided the tangible 

and p u b l i c l y v i s i b l e resources that nourished the value of PDAP to the governors 

and strengthened p r o v i n c i a l growth. Without such resources, possibly very l i t t l e 

of what has been described would have come to pass. In the case of the P r o v i n c i a l 
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Coordinator and Development St a f f , their c r i t i c a l r ole i n the a l l o c a t i o n of 

resources (by v i r t u e of PDAP's o r i g i n a l requirements as well as those of the 

Special Projects) forced sectoral representatives in the provinces to accept them 

as v i t a l actors. This, reinforced by PDC/PDS r e s p o n s i b i l i t y for the preparation 

of Joint Work Plans and Annual Implementation Plans, RNDP, and the p r o v i n c i a l 

budget, transformed the character and status of the development s t a f f s , Where they 

might have been seen as a body of abstract planners and theorists (which is how 

s e c t o r a l o f f i c i a l s received them at f i r s t ) , they became p r a c t i c a l and f o r c e f u l 

instruments which enabled the Governor to influence, often to the point of 

con t r o l , the s e c t o r a l representatives. 

Beyond t h i s , the SPs, and the use of FAR, extended both the j u r i s d i c t i o n 

and d i s c r e t i o n of the Governor. One reasonable test of PDAP's e f f o r t to create 

strong p r o v i n c i a l organization and management i s the extent to which learned 

technologies were transferred to other areas of p r o v i n c i a l action. "Other areas" 

were so l i m i t e d , though, both by national r e s t r i c t i o n and inadequate sources of 

l o c a l revenue, that there was not much to transfer technology to. And i t i s quite 

c l e a r that in the entire time-span of the project, no devolution of authority 

occurred despite the fact that this was the primary assumption of the PDAP program. 

The existence of the SPs, however, widened the area of p r o v i n c i a l action. 

Against n a t i o n a l perspectives and p r o v i n c i a l p o t e n t i a l , this may appear to be 

a marginal increment. But it has, nevertheless, provided the executive with r e a l 
of 

p o l i c y a l t e r n a t i v e s , choice/problems, and thus, a r e l a t i v e l y v i t a l p r o v i n c i a l agenda. 

Governors have asserted that they owed v i c t o r y i n the l a s t e l e c t i o n largely to 

PDAP/USAID Special Projects. In the instance of one province, an audio --visual 

campaign presentation pointed to the achievements of the p r o v i n c i a l government— 

the vast bulk of which were PDAP/Special Projects, The generally, we should say 

u n i v e r s a l l y , p o s i t i v e response of p r o v i n c i a l executives to PDAP (they do not 
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d i s t i n g u i s h between PDAP-Central and the Special Projects) i s due to the v i t a l i z a -

t i o n properties of PDAP/USAID programs. And because the Special Projects permit 

the existence of choice alternatives, governors have been able to employ incentives 

in dealing with Mayors, with the Sanggunians, and to bargain with the variety of 

i n t e r e s t s to be found in the province—whether governmental or private. Special 

project resources, thus, have enabled governors to reduce factionalism and to 

resolve c o n f l i c t . Not the least of the accomplishments of the p r o v i n c i a l develop­

ment assistance program i s the fact that p r o v i n c i a l executives exercise a c o n f l i c t -

r esolving function. They now stand as p i v o t a l actors in this process and they have 

become much more capable of administering and mobilizing their provinces. 

As PDAP entered the infrastructure and s p e c i a l project stage, USAID had a 

large incentive to maintain i t s support. It continued to r e t a i n an e f f e c t i v e role 

in the design stage, was able to expand the resources it controlled by expanding 

i t s Mission p o r t f o l i o , and had more resources to d i s t r i b u t e among F i l i p p i n o 

i n s t i t u t i o n s and thereby strengthen l a t e r a l r e l a t i o n s h i p s . It was also un-

threatened by project values, goals, etc. PDAP also appeared to receive strong 

backing from the President's o f f i c e , another actor which retained control, expanded 

resources, and was l i t t l e threatened by PDAP goals. 

The p o s i t i o n of national M i n i s t r i e s might be expected to be ambiguous, on the 

other hand. While early PDAP did not d i r e c t l y challenge them (except by comparison, 

had i t s aspirations to e f f i c i e n c y , etc., been successful), the PDAP of 1972--76 

posed several p o t e n t i a l serious threats. The committee arrangement which gave 

many of them a voice i n i t s operations (NEC) was disbanded, and a reputedly 

e f f e c t i v e m i l i t a r y o f f i c e r close to the President was placed in charge. Functions 

normally performed by established national m i n i s t r i e s (location, design, construc­

t i o n , financing of infrastructure; the emerging special projects in tax administra­

tion, l o c a l water works, and municipal development) were being aggressively pursued 
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by an outsider. PDAP was consuming donor resources which might have gone to them. 

And, MLGCD's p o r t f o l i o of p r o v i n c i a l and l o c a l government r e s p o n s i b i l i t i e s could 

not help but be threatened. 

M i n i s t e r i a l f i e l d personnel, on the other hand, represent an even more 

ambiguous s i t u a t i o n . On the one hand, PDS planning, data gathering, budgeting, 

etc., could disrupt t h e i r control over l o c a l programs. A l t e r n a t i v e l y , governors 

could and apparently did act as counterweights for l i n e f i e l d personnel v i s - a - v i s 

Manila. 

In any case, by 1976, PDAP had been removed from the President's O f f i c e , 

placed i n limbo i n MLGCD with an impermanent status, removed from inf r a s t r u c t u r e 

projects (excepting completing RRI), and had Special Projects taken from i t s direct 

c o n t r o l . What i s fascinating here, though, i s that while PDAP-Central was syste­

matically and e f f e c t i v e l y emasculated, the P r o v i n c i a l Development S t a f f s , Pro­

v i n c i a l Budgeting and the various planning routines were retained by the Governors, 

and they were extended nationally by the President. Indeed, these events may have 

strengthened the appeal of the PDSs to the Governors. To 1976, t h e i r status was 

ambiguous, responding both to the Governor and to PDAP-Central. Since then, and 

coincident with the decline of PDAP^-Central, the tension has dissipated and it has 

become the c e n t r a l actor i n the executive o f f i c e . Its range of a c t i v i t i e s now 

extends f a r beyond PDAP's o r i g i n a l perspectives. Planning, data-gathering, 

f e a s i b i l i t y studies and p r i o r i t y ranking systems, e.g., are only a part of i t s 

agenda. As noted above, it monitors and coordinates, trouble-shoots, provides 

technical assistance within the province, and p a r t i c i p a t e s in executive decision 

councils. It acts as an i n t e r n a l l y sanctioned c r i t i c , d i r e c t s and maintains 

communication channels, and serves as a trusted advisor. There are v a r i a t i o n s 

on t h i s theme, but i t remains clear, that the PDC/PDS constitutes a v i t a l segment 

of p r o v i n c i a l government. When this development i s coupled to such instruments as 
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a performance or action budget, the a b i l i t y of the Governor to enlarge his grasp, 

to administer h i s province, and to exercise his prerogatives is s i g n i f i c a n t l y 

enhanced. The i n s t i t u t i o n a l basis f o r the emergence of a "strong executive" at 

the p r o v i n c i a l l e v e l has been l a i d . 

PDAP-Central changed dramatically during t h i s period. Whatever pretensions 

it may have had in experimentation and research were displaced by i t s intensive 

operational r e s p o n s i b i l i t i e s . In this respect, the o r i g i n a l PDAP concept and those 

who favored i t , also l o s t influence during this period. 

PDAP i n decline (1976-1980) i s informative to see what happens to an organization 

which i s neither much of a threat nor an asset to any relevant actors. For 

USAID, the i n s t i t u t i o n a l bias toward new programming and against infrastructure 

(the l a t t e r growing from the "New Directions" Mandate), and "Human Rights" 

pressures regarding the Philippines reduced the d e s i r a b i l i t y of continued support 

for PDAP. Indeed, the evidence we saw of M i n i s t e r i a l desires to remove the 

Special Projects from "PDAP" was complimented by USAID's desire to make i t s r u r a l 

e f f o r t s more obvious. 

For the Governors and the PDSs, PDAP had served i t s purpose. The PDS 

p a r t i c u l a r l y as PDAP Central weakened, became increasingly the Governors' Staffs, 

and the Governors did not necessarily see continued PDAP-Central health as 

necessary when the Special Projects were managed elsewhere. Indeed, nearly a l l 

P r o v i n c i a l Development Coordinators f e l t PDAP-Central had outlived i t s usefulness 

and was, i f anything, merely an annoyance. For the M i n i s t r i e s , PDAP appears to 

have been neutralized (though several interviews confirmed intense s e n s i t i v i t y 

even i n 1980 to PDAP encroachment on M i n i s t e r i a l t u r f ) . For MLGCD, PDAP was 

tamed, and e f f e c t i v e l y under i t s control. Indeed MLGCD's only problem was i t s 

i n a b i l i t y to decide what to do with PDAP: eliminate i t outright, f i n d i t a new 

ro l e , or obfuscate? In 1980, the l a s t seemed i t s choice. 
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PDAP-Central, as noted above, stood in limbo at this time. Functions and 

resources had been gradually stripped away from i t , morale was dismal, inattendance 

at work frequent, etc. E s s e n t i a l l y , by 1980 PDAP had no apparent strong enemies nor 

friends, and was therefore l e f t to atrophy. However, one must not forget one 

indispensible f a c t : PDAP-Central l o s t i t s key p r o v i n c i a l a l l i e s not because it had 

f a i l e d , but because i t had succeeded. The PDSs were i n place, functioning and 

strengthening the governor's hands. The governors i n turn protected t h e i r PDSs, 

and expanded t h e i r influence l a t e r a l l y and, occasionally, v e r t i c a l l y with Manila 

through these new resources. In an important way, the M i n i s t r i e s closed the barn 

door a f t e r the barn was no longer needed. 
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V. Conclusions 

Hos does one explain PDAP's successes? PDAP i n i t i a l l y introduced change, 

much of i t unintended, by creating new resources rather than attempting to transfer 

resources from active i n s t i t u t i o n s . Furthermore, PDAP provided a resource f o r a 

set of persons (governors), not i n s t i t u t i o n s , who might therefore be expected to 

be more f l e x i b l e and expeditious i n u t i l i z i n g the new resource the "change." 

Furthermore, the evidence i s that individuals " l e a r n " more rapidly than i n s t i t u ­

t ions, so even a few successful governors could d i f f u s e the new behavior rather 

r a p i d l y . A d d i t i o n a l l y , rather substantial donor resources were targeted to this 

l e v e l , again mitigating perceptions of resource d i s t r i b u t i o n from other i n s t i t u t i o n s . 

By the time the i n i t i a l l y fragmented national m i n i s t r i e s began to focus on 

and erode PDAP's influence, i t s p r o v i n c i a l innovations had b u i l t i t s own co n s t i t ­

u e n c y with i t s own, independent resources: the governors. These resources were 

used, i n at l e a s t some provinces, to increase the s i z e , l a t i t u d e and independence 

of the f i e l d o f f i c e r s of sectoral m i n i s t r i e s : thus another a l l y was added to 

PDAP's p r o v i n c i a l changes. PDAP had i t s f a i l u r e s , problems and mistakes. I t may 

well have been based on fundamentally f a l l a c i o u s technological premises which, 

u n t i l excised or ignored would impede i t s stated purpose. But i t was slow and 

incremental; i n i t i a l l y , i t l i t t l e threatened key i n s t i t u t i o n s or those with 

resources or authority; it offered new resources to important individual actors; and 

i t established two new i n s t i t u t i o n s with valuable resources to dispense, and whose 

charter was to a l t e r p r o v i n c i a l decision making. Therein lay the keys to i t s 

successes. I t threatened l i t t l e , but promised key actors, the governors, much 

at l i t t l e r i s k . I t mobilized slack p o l i t i c a l resources into the political-economy 

before other par t i c i p a n t s r e a l i z e d i t s p o t e n t i a l to a l t e r the p o l i t i c a l game. 

By the time they saw what i t s a c t i v i t i e s could accomplish, the changes had already 

been consumated, and the game continued. The key to PDAP's change was p o l i t i c s , 

not technology. 


