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PEASES IN SETTLEMENT SCHEMES (1)
SOME PRELIMINARY THOUGHTS

Robert Chumbers.

INTRODUCTION

1. To define the field, settlement schemes are taken as
"projects involving the planned and controlled tranafer of popula-
tion from one area to another"(? This includes refugee settle—
ments where Government or an agoency exercises some degree of
control, but does not include spontansous settlemenis where there
is no suech co..trol,

2. minking about settlement schemes in terms of phases has a
number oi rossible uses:

{1) drawing attention to the time dimension and
" making it easier to see schemes as the evolving
wholes that they are,

(11) providing a framework for describing and
analysing schemes, with pegs upon which facts
and experience can be hung, making comparison
and classification easier,

(1i1) providing a frame of reference for svaluating
a scheme at any given state of its develcpment,

(iv) assisting planning and the anticipation of
problems and needs,

(v) in training and helping managers, by making
comparative information about schemes available
in an easily organised form which could show
them that their problems are not uniquse, and
that solutions have been found to shem else—
where,

None of these possible uses is fully worked out here, but
by implication or directly all are touched on later in this paper.

3. The v36 of phases has a suspect origin, It resulted fromr
the need +to crganise into chapters historical material collscted
about th: IMwe. Irrigation Settlement in Kenya,\2/and then the necu
to give 1i%les to the chapters, In this process I found I was
trying t. identify a theme for a period, and then ccllecting
together for ~he treatment of that period, evidence of the theme
from botk earlier and later periods, The effeect was an illusion
that the phasas were neater, more self—ocontained, and less over—
lapping than “hey had been in reality.



-2 =

4. The next stage was to draw up a chart of phases and their
characisristios, based mainly on Mwea. This had additional dis-
advantagos:

(1) appearing to separate phases even more
completoly,

%' (41) being based upon controlled irrigation,
b which has its poouliarities as a schemse

type,

(111) being derived from a scheme of recent
origin,

(iv) taking 1ittle account of the set*lers’
feoelings and behavior, sincs the ovidence
on which the phases were based dexrlved
almost entirely from management scurces.

5 Having produced the original chart (which had only five
phases) it began to appear that what defined the characteristics

of differert periods in schemes were, to borrow from critical path
analys: z, activitios and events: activities such as carrying out
a soil survey, selecting settlers, building houses, and growing
crops; and events such as the decision to implemcat the scheme, the
arrival of tho settlers on site, and the completion of the develop-
ment works. But this approach presents difficulties. For any
gcheme, many activities overlap: For instance, devslopment works,
settlex selection, and cropping expoeriments may well take place
simul taneously. Equally,events are difficult to pin downj;
decirions sometimes emerge gradually without ever being "taken',

and ca:anot therefore be tied tec exact dates without distorting

the factsy «nd the edges of phases are usually wiurred., A further
problem ariscs because different parts of a scheme may be at
different states, A plilot project may be at an advancod phase
when the mz'n scheme is at an earlier one. Similarly, an extension
to a scheme may be at an earlier phase than the original schemes
While activities and events are useful guides and lenrdmeak8, 1t
emerged that the further dimension of physical =~»<a Was needed.

It might not be possible to identify the pu«se of 2 whole scheme,
but it might be possible to identify thse phases of its different
geographical parts. The suggestion is, therefore, that for any
given area in a schome there is a general sequence of phases -
ideas, surveys, planning, development, settlement, production,
COusalidation, withdrawal - »1+heugh other arecs within the same
scheme may ve a%v different phases of jevelopment.

A PHASE MODEL

6, Thinking in toerms of geographical areas has led to looking
at schemes in terms of onvironment, inputs, internal activities and
changer, ond outputs. Initially there is a physical and human
envirc-meni. Activities and changes in that environmesnt produc -
inpute vhich make the scheme whatever it is at any stage: an idea,
report:: and maps,a plan, and so on. As a result the scheme acquires
a geograph.scal definition, and the history of the schome bocomes
the story of what goes into the area, what happens within it, and
what comes out. To be comprehensive in an analysis of a scheme it
would be necessary to examine all the inputs, including such varied
items as social relations, sunlight, credit, machinery, people and
know-howj all the multifarious physical and social activities and
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changes *aich take place within the schemej and all the outputs,
includins such varied items as social relations, orops, cash,
politica. activity, taxes and communications. This is, of course,
impossible., ard it is a matter of Jjudgment to assess which
elements are Hthe most significant, This approach has limitations,
but has uveen nehind the thinking in choosing the vortical
categori¢s in Table I, Although it seems to the writer to be the
best epproach when trying to see a scheme as an intelligible wholse,
it is not essantial to an examination of phases,

7. Table I is 2n expanded and modified version of the original
chart, I+% i» based parily on Mwea, partly on information about
other schemes, and partly on a priori consideratious, The intention
is to provoke comment, correction and discussion, not to present
some sort of Divine Revelation. The chart sets out to describe some
aspects of what happens, or may happenj it does not set cut to state
what ought to happen, Nevertheless, there is a certain Zogical
necessity about the order of inputs for any given typso o. scheme, and
it is these inputs which appear to define the starts of phases and
which are mainly responsible for transforming the scheme into
something new, Thus, for a medium—capital schemc weo haves

PHASE TYPICAL MAJOR WHA™ ADDITIONAL THING
NEW INPUT THE SCHEME COMES TO

RESEMBLE PARTLY A4S A
RESULT OF THE INPUT

I Thought A Pronosal

IT Surveys Reports and Maps

ITI Planning A Plan

Iv Development Work An unoccupied farm

v Settlers A labour camp/housing
estate

vI Cul tivation A farm in production

VII Management Rational-

isation A commercial organisation
VIIT Withdrawal A community

Stricvly "maragement" and "withdrawal', could be regarded as
outpute Trom “he scheme. Many other qualifications should be made
about the cuntents of the chart, but only the most important will
be outliuned here,

QUALIFICATIONS

8. First, it is arguable that there should ve twc extra
phases: one before phase I, including the crisis, problew or policy
responsible for initiating the thought, and another afte. phase

VIII, covering change and development in the community after with~
drawal is complete,

9. Second, there is a danger that a chart of this sort will be
regarded as the norm, and "deviations" will be pointed out., It is
quite possible, however, that such deviaitions will prove to be m.
normal than the supposed norm. The schemes described in the cha.-"
are meant to be mainly medium-capital schemes. With very high
capital schemes, there tends to be close supervision of settlers
to ensure an output that will justify and repay the heavy invest-—
ment, aid pl.ase VIII, withdrawal, may be either delayed or never
intendec. to iake place. In low capital schemes, such as the
Sukuma ecattlument of Geita District, where only simple surveys,
minor sirvices and advice are provided for the settlers, phases II
and IIl, survey and planning, may be run together, and phase IV,
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development, may take place mainly after phase V, settlement, as a
result of the work of the settlers, In addition, in such achemes,
the management may be virtually non-existent after phase V,
settlement., Again, in the controlled grazing schemes in Kenya in
Samburu and West Pokot Distriocts, the "settlers" were on the land
before the schemes started, and although their movement became
planned and controlled, they were not usually settled in the normal
sense of the word, but rather subject to organised nomadism, Phase
V settloment was, therefore, more or less antecendent to phase I,

a fact which had considerable implications for management style,
Again, in refugee settlements, the initial movement of thoe would-be
settlors (equivalent to selection) is usually the crisis and
stimulation fo- phase I, ideas. Doubtloss, there are many other
exceptions - this sort. Buil while the weaken thias chart as-a
generalisa.ion, these variations and exceptions can be used to
compose otlaxr cnharts, as a result of which, mainly by means of the
introductiza of the time dimension, fresh light may be thrown on the
nature and s»roblems of different schemoes, and indeod on what
characteristice can most usefully be taken to define types of schemes,

10, Thlrd, :n any scheme there is likely to be a great deal of
overlapping of +the inputs and activities which are typical of phases.

In any given phase, some of the charactoristics of earlier phascs are
likely to contizwe, This may be true not only for a scheme as a whols,
but also, to a lesser extont, for any particular geographical area
within the schemc, Table II shows this overlapping for & hypothetical
medium-capital scheme, Associated with this overlapping is the blurring
at the edges of phases that has already been mentioned, DBIven when a
procise date is set by management for the end of a recognised phase,
this may not in practice mark the end of the activivics characteristic
of the phase, A clear, financially determined deadiine for a
completion of devolopment work on Mwea was set for 30th Jurz 1960,

The deadline was met, and the Ministry of Works machines and men who
had beon involved left the scheme., But in fact for some time Prison
labour was employed on "tidying up", work similar to that characteristic
of development., In this case, as in almost all casus, the phase was
not the watertight compartment it appeared on paper., To say, therefore,
that a scheme 1s at a particular phase is to make nct a precise
statement about the characteristics that will be found in it but rather
a goneral statement about the range of characteristics that may be
found in i+,

PRACTICAL APPI. ATIONS

11. anialysis could have a number of practical applications
for those woriting on settlement schemes, It could help in planning,
anticipation., & -aluation, and the training of managers., These uses
will not be deelt with separately, since the discussion which

follows oflen applies to several or all of these uses, Of the many
aspects which might be discussed here, I shall confine myself to what
can be callzd tie planning of overlaps, the viability crisis,
departmentalism, the changing roles of management, the problems of
withdrawal, and pegs for experience.

THE PLANNING OF GVERLAPS

12, At fir % sight, overlapping of inputs and activities from
phase to phase might appear undesirable, However, taking a broad
cost-benefit approach, including social and political as well as

gconomic costs and benefits, it can be seen that many overlaps are
beneficial. In the first place, costs may be reduced and benefits
increased through feedback from later activities to earlier: the
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information bL--ing collected in the surveys may be modified in

view of the practical experiences of the planners; the form of

farm development may be altered in the 1light of scttler reactions
and performance; selection procedures may be varisd as a result of
the experience with settlers already sclected, These exa.ples
underline the value of a pilot project approach, which is all too
often limited to the tochnical aspects of the schemo., The greatest
unknown in most schemoes is, however, not what crops will grow, or
what fertiliser to apply, or any other agro-econo~ic factor, but
how the settlers will react; ironically, this is wsually the least
carefully assessed of all the factors making for & viable scheme,
though there are signs, particularly in Tanzania ‘\'*/. that this
shortcoming is being tackled morc resolutely and imaginatively than
used to be the case, Secondly, overlapping and a certain degree of
apparent confusion may save money, though there are likely to be
gsocial and pclitical costs that could be avoided with more careful
gcheduli. = a.-. coordination, In situations of confusion there is of
oourse alwvn a danger of poor financial control and reckless
expendit-.e, But against this must be set the relative speed of
negotiat ons ud adjustments, and the pressure of demand for
decision.: and decisive action — Theso combine to get action taken
quickly, reduvring overheads, There is also often a high degree of
feedback, 28 ¢lready mentioned, Above all, in such situations, one
man tends iuv emerge as the operational commander. He can hold
committee meevings of one with himself, and these may be held in
bed at night or while shaving in the morning. This constitutes an
efficieunt use of scarce trained manpower which, in East Africa at
present, has a very high opportunity cost, particularly when the
training is in agricultural extension or management.

13. On the other hand, many overlaps are clearly undesirable,
This is particularly so when there is excessive proessure for speed
leading to omission of activities, or premature iuntroduction of
inputs, or when there are excessive delays. Omitting fulil survey
and planning phases in the Groundnut Scheme exactod a pri~e which
needs no elaboration., Telescoping phases in the early days of Mwea,
when development sometimes preceded survey and planning left
the scheme with some works whose value now is only archeological.
When the production phase is delayed, as with the Volta River
Resettlement, settlers may be demoralised and devalop attitudes

of dependence which in time will saddle a scheme with oconomic as
well as social and political costs,

14, A dilerma of any settlement agency is, thorefore, to judge
the socially, politically and economically optimum degrece of
compression wd overlapping of activities, The argumont for
"confusion® zg really an argument for pressure for action after
phase II”.Tor freedom from over-planning and over-~centralisation,
and for - ing the full potential of scarce staff through placing
them in vituations of near crisis. It may well be that the balance
of speed com "nly emerging from the tug—of-war between political
impatien-e aul technical caution is near this optimum., The best
combinat on niy be close financial control, particularly during
phases 1V and V, with a minimum of other forms of ceontrol,
Unfortunitely financial control and accounting tend to be the
weakegt clements in rapidly implemented schemes, and the analysis
of the coent by managers on different activities at different
stages ¢® development is rarely carried out. If tho results of such
an analy.is were known it would be less difficult to assess the
optimum specc of implementation,



THE VIABILITY CRISIS

15. 7 inking in terms of phases may be useful for certain

aspects evaiuation, Comparison of the performance of one

gcheme wiih another may bo most effectively carried out in relation

to the phc~se rsached, Further, having identified the phase of a
scheme, i+ is a simple matter to look for the problems and charact-—
eristice that have been found in other schemes at that phase. One
oxample is what may be called the viability crisis. In very
successful schsomes this may never cccur, In disastrous schemes

it may prove fatal, In many schemes somewhere between the two
classes, the crisis occurs and the schome manages %o woather the
storm., Table IXI illustrates the crisis from Mwea. The initial
targets and costs were optimistic., After the scheme had been started
on the ground there was a period of grace (phases II-V) during which
the Treasury was tolerant of the scheme. In the latter part of 1957,
in phase VI, total costs were very high in relation to acres developed
and tenants settlecd., There was increasing stringency followed by a
Treasury cut of 40% in the 1958/59 ostimates. But an additional
£250,000 for development was eventually obtained, and spen?t largely

in 1959/60. A similar crisis occurred in Kenya with the rerkerra
Irrigation Scheme, again at about Phase VI, in 1959, as a result of
which the scheme was put on a care and maintenance basis for three
years, followed by a further crisis in 1962, as a result of which
moderate expansion took place. Yet another similar crisis occurred

in the Groundnut Scheme in 1948 and 1949 and led to closing down .
The point of interest is that those crises tend to occur in phaso

VI, at the time when teething troubles ~ with settlers, with production
routines, with various unknowns in the environment - aro at their
highest, and coincide with continuing heavy development expenditure
much of which may not have yet becoms productive. For managers, it may
be useful <. anticipate and recognise this crisis when it comos; and
those who try o evaluate schemes might do well to make their asscssment
of wviabil: ty ro>t on actual production in relation to investment at
phase VI, but on estimated performance in phase VII hoen handling,
processirg and marketing, as well as production, will have received
more managerial attention, N of this should, however, be taken as

a defencc of settleoment schemes as against other forms of development
which may have lower costs and grceater benefits, nor as in any way
advocating the very strango accounting and costing devices (concealing
costs in another ministry's votcs, writing off capital expenditure as
grant, sscondinz officers who are not shown against the schemes books)
which can be used to mako settlement schemes appear more viable forms
of develorment than they are,

DEPARTMENTALISM

16 Where soveral departments are involved in implementing a
scheme, it is useful for purposes of anticipation to recosnise that
there may be certain problems and areas of conflict cr negotiation
that are typical of the different phases., Some of these, which
emerge from a study of Mwea ares: in thoe planning phase, between

the planners whosc main concerns are technical requirements and
those who are to manage the scheme who are interested in ease of
management; in the development phase between those responsible

for the physical work and the managers, the former having an
interest in low capital costs, and the latter in low operating
costs; in the settlement phase, betweon the settlers' representatives
or those who consider themselves to represent the scttlers (the
Provincial Administration in the case of Mwea), and the agrioultural
management, w o will be involved in supervising and advising
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the sottlers in their agrjcultural activities., It is as well to
recognise. too, that with vigorous and ambitious officors there is

a tendency for control over an activity in one phase to be followed
through into centrol in the next: The planncrs tend to become the
developerc: in irrigation, the hydraulic enginecers tend to take an
interest 1w ¢nitrolling water distribution after thoy have construct-
ed the chanelcs; the organisation that selects the settlors may tend
to continiz to have an interest in influencing and contrclling them
after they have arrived on the scheme, In most cases these various
problems cin be anticipated and overcomo either by giving the
conflicting functions to the same person or organisation (e.g. settler
selectlion to Lae manager), or by providing for negotiation and coordin-
ation well before the problecms arise.

THE CHANGING ROLES OF MANAGEMENT

17. Through the phases there are radical changes in the roles of
the management which require major adjustment and considerable
adaptability. (There are also, of conrso, major, out possibly less
difficult, changes in tho roles of settlers)., A schcme manager may
start his scheme carcer as tho god who has a large part in deciding
whether a settler will be accepted or not., He may then become tho
commander of the scttlement operation, with junior staff and,
effectively, settlers under his orders. He may enforce discipline
(that word that so often crops up in management literature about the
early days of schemes) in cultivation activities, hygiene, house—
building and ¢ mmunal labour. He may exercise the supreme sanction
of evictien, aibeit visually through a parajudicial process, But
with time, there are pressures for his role to chansgoe, Gradually
his area ~f coummand shifts from cultivation to crop-handling, from
crop—handiing to processing, from processing to marketing, and
control oL the earlier arcas of command and decision is taken over by
Junior starf aud settlers, He has to learn to .abdicate much of his
authority and accept negotiation with the settlers in place of
orders, becoming something like the temporary coordinator of a
cooperative fastory, combined with sales manager, who acts as
bartaincer and sroker on bohalf of the settlers with the outside
commerciai world. Finally, he may have to content himself with merely
advising, and ensing himself out of his job., Thesc changes are a
great dea. to ask of any man, It is not surprising that therc is a
common syudrome of jealousy for the scheme's initiation with the
settlers, impatience with other departments, apoplexy with the

head office, and a strong urge to put in writing views which fall
short of the balanco and tnleranco reguired by his post, Given
theso difficulties inherent in the manager's situnticn, tiere is a
strong casgse for regular mootings of managers to exchange oxperience,
air their problems, and visit other schemes, and for training courses
or seminars to enable them to see the importance of the changes of
role required of them and to understand the stresses these changes
will bring about. The writer belisves that the costs of such
measures would be many times covered by the Lenefits resulting.

WITEDRAWAL

Withdrawal and the devolution of activities is in some
rospects the most challenging and difficult phase, and is also
usually the 1 ast anticipated, From 2 plannor's point of view,
however, one of the most important dividing lines should be between
schemas ich can eventually be devolved, and thosc which will of
their na < lways have to be a continuing committmont to the
agancy which it mav never be possible to devolve include
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large sca’s _--rigation schemos, some technically and organisation—

ally comp hemes, and schomes that are contred on a processing
factory. IT important, howsver, not to be too dogmatic: even

theso devolved in the very long term. Those schemes
which ¢a& 8 wivhdrawn from ara typically those which reproduce an
agrarian already in wuncontrolled use clsewherc; most of the

million #..re . ttlement schemes in Kenya; tho Geita District
settlemenns ir Tanzania; some of the refugee and tsetse barrier
settlemenss irn Uganda. But what is at first sight remarkable is the
difficvity exparienced by agencies in withdrawing. There are
perhaps £ r ain reasons for this difficulty:-

(i) concern for the welfare of the settlers,

(ii) +the psychological problems of voluniary
abandonment of power,

(£ii) +the noed to ensure the rcpayment of loans
and capital by the settlers,

(iv) the difficulties of persuading oth>r bodies
(local government, ceniral government, the
settlers! own organisations) to take over and
perform officiently the funotions formerly
carried out by the settlement agency.

19. This problem of persuasion has several facsts. It is in the
nature of settlement agencies to be identified with their crecations
and to be regarded by other organisations already operating in an
area &8 intruders 2and rivals with special prestige and privileges,
able to on the settlers a higher standard of services than is
common urrounding area, Thoe settlors may bo pelitically
weak leoc y. either because they are alien, or becausc they are
regarde¢ 2s 4 rural elite, the favoured sons of Government who

have al:ady received more than their fair share of the national
caks, Frwthor, the bargaining position of the settlement agoncy
with the locsl authority (which might maintzin the new access road,
provide expenditure for the dispensary, maintain tho water
supply ac on) is often weak since it is common for local authority
taxes anu ccrses to be paid by the settlers before this sort of
bargai..ing tckes place. Persuasion is made even more difficult by the
desire o the agency to ensure that high standards aroc maintained
and tha® the agency will not be discredited as a result of lack of
interest and nssistance from othsr bodics after withdrawal. Ls a
result, withcrawal secms always to take longer than tho stated
targot. T is may be partly because in order to achieve any
withdrawal at all, ‘the agency has to sot impossible targets. It is
also because it is profeoundly difficult for any state (and some
agencies are pseado-states) voluntarily to wither away,

PEGS FOR EXPERISNCE

20. A final aspect of phase analysis is that it can be used
to provide pegs on which comparable experience c2n be hung.
Information about schemes that is classified according to its
phase is immediatoely easier to handle and to compare with other
information. This means that quite large numbers of examples of
a particular problem might, without much difficulty, be collected.,
Some examples of sorts of prrhlems =rs iven ovor:



21, In the intercsts of further understanding of tho nature and
phases of settlement schemes, it is most desirable that more comparable
information sh 1ld be obtained about different schemaes. If this wero
done, it mizht e possible to provide for those involved in the day

to day worls of 3ettloment with a book or handbook of collected
experience, perhaps strung together on some realistic thoory. Judging
from the fregqusncy with which the same mistakes are made and tho same
problems erice in settlement, this might be a very valuable service

to perform. The sort of phase analysis outlined here may not be that
theory; buv if it stimulates somcone else into working out a more
roalistic onu, so0 that such a handbook can be ocompiled, it will have
servaed i s purpose,



PHASE A B C
TYPICAL MAJOR MAIN STAFF TYPES OF FINANICAL
"W INPUTS OR ACTIVITIES INPUTS
ACTIVITIES
EXCEPT FINANICAL
I IDEAS THCOUGHT Thought Indirect
Inspection Inspection recurrent
II SURVEY SURVEYS Gathering Direct ad hoc for
(topo, water, soil,! information survoy (capital) or
rainfall, etc.) indirect recurront
Crop experiments
III PLANNING PLANNING Consul tation Direct ad hoc for
Estimating planning (capital)
Planning or indirecct

recurrent

IV DEVELOPMENT

DEVELOPMENT WORK

Management staff,
Mashinery, Labour

Clcaring, moving
and constructing
things ©.g.
fields, roads,
buildings.

Dsvelopment Capital
+
small recurrent

V SETTLEMENT

Selection of
Settlers.,
SETTLERS
Credit, Working
capital

Sclection Explan—
ation Training

Development capital
Mors racurront
Scttlor capital
Scttier loans

VI PRODUCTION

CULTIVATION

by settler labour
imported labour
machinery

VII CONSOLIDATION

MANAGEMENT
Activities of
rationalisation
concentrating on

4

{Supervision
!Crop~handling
accountancy
operational

{ research

7y maintenance

7
i marketing
| processing

VIII WITHDRAWAL

(Management
withdrawal)

to settlers

Negotiation
with outside
organisations
Advice to
\settlors
Withdrawal

) devolution

ILess capital and
more recurrent

Mainly recurrent
(difficulty obtain-

ang further capital)

Withdrawal of
special financial
inputs.
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J
NEW OUTPUTS OR
STRUCTURAL CHANGES

K
WHAT ADDITIONAL THING
TdE SCHEME COMES TO
RESEN.BLE

IDEAS

PROPOSAL

NEW INFORMATION

REPORTS AND MAPS

PLANS AND ESTIMATES

PLAN

PHYSICAL CEANGE AND
CONSTRUCTION

AN UNOCCUPIED
FARM

HOUSING
SETTLER ORGANISATIONS
TRAINED SETTLERS

A LABOUR cAMP/
HOUSING ESTATE

CROPS

A FARM IN PRODUCTION

RELATIONSHIPS
WITH ENVIRONMENT

A COMMERCIAL
ORGANISATION

"SELF-GOVERNMENT"
AND ASSIMILATION INTO
ENVIRONMENT

A COMMUNITY

2. Horizontal lines have been drawn between phases for the sake of
clarity, but should not be taken as implying sharp breaks. Where
horizontal lines are omitted there is particularly marked merging
between phase characteristics as outlined.









