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PREFACE
 

This report has been prep-red a p,'tof the regular OAS schedule
 

of country appraisals. Two f*cvers led to the selection of Mali:
 

(1)it provided an opportunity k review the progress-and problems 
encountered incarrying r.-; AIlYs Sahel Development Program in a
 

Sahelian country where r;-r-.a. implementation had significantly
 
moved forward; (?) ,-iad been selected as a country for the AID
 

Administrator's revi-w oi its Country Development Strategy Statement.
 

We hoped that our independ.nt evaluation of the AID program in
 
Mali could assist 1., this review.
 

Examination of files and consultations in Washington occupied
 
The team spent three days in Paris talking
approximately one month. 


with Embassy personnel and the executive staff of the Club du Sahel,
 

since all Mali's assistance comes from the Sahel Development Fund
 

which funds only projects consistent with the broad objectives of
 

the Club and its Sahelian counterpart - CILSS - an organization of
 

all the Sahelian states. This was followed by a month in Mali by
 

two team members for further discussions with the USAID, Embassy
 

and GRM officials, and contract personnel. Several field trips
 

provided an opportunity to gauge GRM and USAID implementation
 

capacity. The Director of OAS joined the team for about a week
 

toward the end of their visit. Upon return to Washington, we informed
 

the leadership of the Africa Bureau of our tentative conclusions and
 

participated in the CDSS review before issuing this report.
 

I. BACKGROUND
 

A. The Politico-Governmental Setting.
 

The military government in Mali came to power a decade ago,
 

taking over from the doctrinaire socialist and deteriorating regime
 

of Modi , Keita. The present government has been more flexible
 

and pragmatic in its approach to the country's economic and social
 

problems, moderating the extremes of the previous rule and reopening
 

extensive contacts and relations with Western countries.
 

a centralized
The government however, although more benign, is still 


authoritarian regime, reflecting its colonial inheritance from the
 

French as well as the country's pre-European history of empire and
 
Given its statist traditions, the
government domination of society. 


contemporary role of the government is close to all encompassing. As
 

http:independ.nt
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stated in the CDSS, "virtually no organized activity exists that 
is not in some way connected to government. The energetic but
 
small indigenous business sector, much distrusted by the GRM, is
 
just about the only exception, but its scale is dwarfed by that of 
government and foreign-owned business. The notion of private voluntary 
organizations scarcely appears to exist."
 

The public sector is the principdl employer in the country. The civil
 
service is overstaffed and generally underemployed. The public sector
 
provides jobs-for nearly all the educated people who largely live in
 
Mali's urban sector.
 

The image of government, particularly civilian government, for those
 
who live in the rural areas of Mali reflects a good bit of distrust
 
and suspicion. This goes back in part to the recent past and the
 
excesses of the Keita government. This image makes somewhat more 
difficult th? efforts of the present government leadership to
 
progressively move the GRM to a new civilian government over the 
next few years.
 

However, this transition to civilian government, marked by an
 

expanded one party system and vigorous efforts by the government to
 
increase its support in rural areas, is one of the more positive
 
signs in the present political setting, enhancing the possibilities
 
of the effectiveness and progress of the government's rural develop
ment programs -- which the U.S. and other donors support.
 

B. The Economy
 

Mali is a poor country. Its per capita GNP is perhaps
 

close to $100 annually. Rural per capita income is considerably
 

lower; a rough estimate by the mission is $50 to $75 per capita.
 

Mali's population in 1977 was about 6.3 million; the growth rate is
 

approximately ?.5 percent and the population density is roughly 13
 

persons per square mile. The resource base to support this popula

tion is relatively thin, consisting primarily of considerable arable
 

land which is underutilized and ample water of which a great deal is
 

presently wasted, being seasonal and uncontrolled.
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The economy is overwhelmingly rural. Agricultural production is
primarily of a subsistence character, being dependent on annual
rainfall, and nnt having as yet fully recovered from the effects of
the drought. 
However, there is excellent potential for increased crop
production, p3rticularly through more efficient exploitation of the
water resources of the Niger River inland delta, as well 
as for livestock development through modernizing production and marketing

practices.
 

Official n~tional accounts have not been available in Mali since 1972.
However, estimates of gross domestic product (GDP) by the World Bank
and the IMF indicate that growth in real GDP averaged only about1 percent per annum during the drought period, 1972-1974; and climbpd
to 13 percent and 9 percent in 1975 and 1976 respectively with the
return of more normal rainfall conditions ana recovery of food crop
and livestock production. In 1977, it is estimated that the growth
rate declined to about 7 percent due to a slowing in the expansion of
agricultural production, and that in 1978 growth took a further dip
to 1 percent with the return of unfavorable weather conditions,
particularly in the northern regions, which brought shortfalls in food

production.
 

The great present need is to energize growth in the economy.

Malian economy is 

The
 
so poor that income redistribution without
economic growth would only marginally, if at all, increase the
assets or improve the quality of life of the majority of Malians who
live in absolute poverty. 

The economy of Mali is dominated by the public sector. 
There are
large numbers of state enterprises which perform an array of commercial
and economic functions and which intervene in the lives of the citizens
in myriad ways. However, the Mali CDSS states "with some
exceptions, they (the parastatals) tend to be deficit-ridden if
not bankrupt and plagued by -incompetence, overstaffing and favoritism."
These organizations are essentially carryovers fru.. the Keita regime.
Although the present military government has proven over the past decade
to be less ideological and less committed to public sector economic
dominance, it has thus far largely left intact the parastatal structure. 
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The private sector is small, limited in scope, and distrusted by

the government. If given more opportunity, it has considerable
 
development potential, particularly given the vigor and entrepreneurial
 
talent of its local leadership. The government has allowed the
 
private sector to play a somewhat larger role in trade anr commerce
 
in recent years, but the sector is still dwarfed by the state trading

and marketing organizations. A progressive diminution and rationalization
 
of the role of the state enterprises in the economy, perhaps along

the lines suggested by the mission, of gradually evolving into regulatory

agencies which guide a sector without running it,would appear to
 
be essential to long-term economic growth. However, the government has
 
moved but gingerly in this area.
 

The human resource b&se for developrnt in Mali is reasonably good. The
 
number of educated Malians - largely French trained - who work at the
 
various levels of development administration in the GRM is substantial.
 
They provide a resource of professional management which adds considerably
 
to the development prospects of the country.
 

C. Program Background
 

The history of the U.S. bilateral economic assistance program
 
in Mali can be divided roughly into four periods. The first, from
 
1961 to 1968, was characterized by a Wide array of projects totalling

about $20 million in obligations and including vocational education,
 
highway construction, poultry development, teacher's training and
 
regional grain stabilization activities, The program was administered
 
by a USAID which also had the responsibility for PL 480 programs.
 

From 1968 to 1974, scaled down economic assistance to Mali was handled
 
by AID's Regional Office in Dakar. This arrangement changed because
 
of the Sahel drought of 1973-1975, during which the U.S. provided
 
large amounts of emergency food assistance to Mali as well as under
taking a set of relief and rehabilitation activities to help the country
 
get back on its feet in the face of the economic and social devastation
 
of the great drought.
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With this new flow of assistance and the accompanying problems of
 

trying to run the aid program from outside the country, a Country
 

Development Office (COO) was established in Bamako in 1974 with the
 

purpose of phasing out those projects begun during the Dakar period, 

continuing but progressively terminating the relief and rehabilitation 

activities, and beginning a transitional program addressed to longer 

range development goals.
 

The present USAID was established a year ago in March 1978 and marks
 

the beginning of a new period of U.S. and Malian government collaboration
 

in implementing a major rural development program after about three
 

years of program planning and project design.
 

The GRM-USAID program which emerged out of the drought relief assistance
 

and the planning of the last few years is directed to increasing
 

small holder food crop and livestock production, developing expanded
 

and modern systems for delivering public services of various 
kinds to
 

rural connunities, and supporting programs in village level rural
 

works and renewable energy.
 

The Congressional Presentation level for the FY 1980 program 
is
 

$19 million with some further escalation in planning levels projected 

(see p. 6).
 

II. SUMMARY OF MAJOR FINDINGS AND RECOM4ENDATIONS
 

The team found that the Mali USAID was an
Finding No. 1: 

extremely hard-working, dedicated mission with competent 

and effective
 

leadership.
 

Finding No. 2: The rural development program strategy of the
 

USAID could have been stated in the CDSS with greater precision.
 
problems and obstacles which impede accomplish-
A number of the central 


ment of the stated objectives were not as clearly identified and
 

they could have been. This was particularly so with
inter-related as 

the key question of the realism of a rural development
regard to 


assistance strategy given government policies that favor a non-productive
 

urban sector at the expense of production and development incentives
 

in the rural sector; for example, food grain price and marketing
 

policies which favor urban consumers.
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However, this criticism is
more expository than substantive. The

USAID has indeed built a rural development program which, on

balance is strategically sound and realistic. 
 Its broad objectives 
to contribute to the improvement of the quality of life and increasing
the income of the rural poor  and its means - principally crop and
livestock production projects and quality-of-life projects which
expand and upgrade public services to the rural poor - closely parallel
similar stated aims of the GRM. 
The government has extended an area
development scheme, called Regional Operations, which enhances the
 
prospects of effective implementation of the USAID projects. 
Further,
elements which run counter to the strategy, particularly the traditional

politico-economic dominance of urban groups, are more than offset

by factors such as those just noted as well 
as others, including

energy constraints and a changing political 
scene favorable both to rural

development and the growth of new rural interests.
 

The mission should however continue to give special attention to
collaboration with the other major donors.with the purpose of seeking
to bring about changes in the terms of trade between the urban and
rural 
sectors more favorable to the latter, especially changes in
 
food grain price and marketing policies which will offer greater
development incentives to rural producers. 
 We should also continue to
work through our crop production projects towards the same ends.
 

Conversely, the USAID by itself should not attempt to use its assistance
 
to lever macro-policy changes of this kind by the government.
resource transfers are too small and our program too new to link 

Our
our


bilateral assistance directly to corrective but politically difficult
 
government policy actions.
 

Finding No. 3: Coordination between the USAID and the other major
donors on projects in the same or similar subject matter fields generally
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is inadequate, being too infrequent and randomized. The seriousness of
 
this is magnified in a country such as Mali given its very limited
 
resources. Specifically, the dunors need to be careful not to put

competing demands on these scarce resources particularly as projects
 
are integrated into the government budget.
 

The mission is aware of its project coordination problems with other
donors and we would encourage the management and staff to take the 
initiative with the donors to improve the present situation. The
 
instrumeuits available to do this are numerous: 
 joint field trips,

the periodic exchange of project documents and regular consultations
 
on project designs and evdluation are a few which come to mind.
 
We leave the specifics to the mission but urg. corrective action.
 

Obtaining meaningful coordination among donors on larger proalems

of government economic policies is
a more difficult matter, particularly

given the different interests and foreign assistance approaches of
 
the various donors. In Mali, the role of the U.S. in bringing about
 
a more useful policy dialogue between the major donors is further
 
complicated by the fact that we are riot the primary donor. 
 Never
theless we found that selective coordination quietly pursued on
 
issues where there is 
a shared interest is quite feasible, and is
 
indeed being effectively practiced by mission management.
 

Particularly, informal means of consultation with donor representatives

in Bamako combined with use of the Club/CILSS forum to surface
 
issues which donors find difficult to raise directly with the
 
government, can be a most useful 
tactical package for policy coordination.
 
Specifically, we concluded that one of the more significant, and perhaps

under-rated, advantages of the Club/CILSS is its 
use as a framework
 
for policy studies and discussions on vital problems common to all
 
the Sahelian countries - problems which are considerably less amenable
 
to constructive dialogue and action in the bilateral framework.
 

Finding No. 4: Given the limited direct hire staff in the USAID,

the limitations un personal service contractors, and the difficulties
 
of implementation in an RLDC like Mali, we believe that the AAPL figures

for Mali for 1981-1985 are reasonable ($25 million for 1981 and 1982,

$30 million for 1983, 1984 and 1985). 
 This is a modest increase over
 
the $19 million level proposed for 1980, but given unforeseen costs,
 
overruns and inflation, it essentially allows the mission to continue
 
its existing and currently planned projects. We would however support
 



if this proves feasible in AID/W and with Congress, additionil funding
 
for physical infrastructure which is badly needed and less staff
 
intensive than technical assistance projects.
 

Also, we recommend below that the mission consider certain new
 
activities, e.g., in reforestation and rural industry. There
 
is no inconsistency between such recommendations and our conclusion
 
in this finding regarding funding levels. The new activities can
 
be supported wqithin on-going projects, particularly the regional

Operations and Actions, and in the event that additional funding is
 
required, some of the money proposed for certain of the present larger
 
projects could be r-eallocated.
 

Finding No. 5: During the years immediately following the drought,
 
a large volume of assistance was made available to Mali with considerable
 
pressure to obligate it quickly. The Mali mission had a small staff
 
and was only a Country Development Office. At that time, of necessity,

it adopted a "rolling design" approach - that is, it designed a project

quickly and was prepared to change it if experience showed the design
 
to be faulty. The mission still follows the rolling design approach

in that most of its projects provide for evaluation and redesign every

three years or so. We believe this is desirable. However, now that
 
(1)the mission has been elevated to the status of a USAID with more
 
authority delegated to it, (2)it is more fully staffed, and (3)it is
 
more familiar with the country,a more cautious approach to project

planning is in order to avoid premature obligation of AID funds.
 

Finding No. 6: There is a strong case for more effective family

planning programs in Mali than presently exist. The population growth
 
rate in Mali is about 2.5 percent per annum, while the fertility rate
 
is very high. On the likely assumption that the high rate of infant
 
mortality is going to come down with the expansion of preventive health
 
services, the population growth rate figures to spiral upward over the
 
balance of this century if the fertility rate remains more or less
 
constant.
 

There is need for a more vigorous effort now by the U.S. mission,
 
together with other donors and private organizations, to move the GRM
 
toward more positive and extensive family planning programs. Such an
 
effort could bring a positive response from the government in that
 
it is not opposed to family planning per se, particularly if couched in
 
maternal child welfare terms. Rather the problem would appear to be
 
the very limited present capacity of Malian public health agencies to
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deliver health care services such as family planning to the population
 
given-major institutional weaknesses in management and organization.
 

In this regard, the USAID should encourage the development of effective
 
family planning services at the village level in its Rural Health
 
Services Development project. We would also urge the USAID to initiate
 
discussions with other interested donors on specific ways to expand
 
and improve present family planning activities in Mali.
 

Finding No. 7: The mission has proposed a $47 million multi,-year
 
sector project in livestock combining several existing livestock
 
projects, and involving a change in the organizational structure of
 
the various Malian institutions which deal with livestock by consolidating

them into one institution. Although we agree that the cattle herds are
 
a major development asset, and particularly that they represent great
 
export potential, the validity of the assumptions stated in the PP
 
require further verification before proceeding with the project on
 
the large scale which is proposed. For example, (1)although there
 
is some evidence that a reliable export market exists in which Malian
 
beef would be competitive, the PP itself suggests that further studies
 
must be carried out to confirm this; (2)there is a question about
 
the extent to which the GRM is itself committed to devoting its own
 
resources to this sector; (3)there is a question about whether the
 
consolidation of the institutions dealing with livestock is feasible
 
and efficient; and (4)most importantly, there is not yet sufficient
 
evidence that the Malian herders are willing to sell their comparatively

inflation-proof cattle and invest the proceeds in rural agricultural

banks modeled on similar institutions in other developing countries.
 

Recommendation: The USAID should proceed slowly in the livestock
 
area, continuing such projects as Embouche Paysanne (the small farmer
 
cattle feeder program) and the Central Veterinary Laboratory which
 
have been successful or in which we have a heavy previous investment,
 
but move cautiously with the new sector project, carefully testing

each of the assumptions stated in the PP before committing large
 
amounts of resources to it.
 

Finding No. 8: Mali is suffering from extensive and growing

depletion of its forest resources. Unless present trends in natural
 
resource use, including but not limited to deforestation, are gradually

reversed, a clear danger exists that all the efforts being made by

the government and foreign donors in the various programs of rural
 
development will be undercut over the next generation or two by
 
resource deterioration and desert encroachment.
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We .zoncluded that more should be done by the GRM in the field of
reforestation and that the USAID should explore ways to stimulate
and support expanded programs in this field. 
 In light of the widely
dispersed, fragmented character of population settlement in rural
Mali, a village level reforestation strategy where the villagers
themselves are heavily Involved in the management of the project
and can see its value in terms of their own 
local needs and self-interest
would seem to make the most sense.
 

Recommendation: 
 In this regard, we recommend that the mission
explore the feasibility of making village level reforestation projects
part of the regional operations which we support. 
This approacn would
involve the development of tree nurseries and plantations for the
controlled growing and cutting of fast growing species of firewood,
similar to the type of experiment which PCVs are carrying out in
Bandiagara. 
 This small scale reforestation strategy, if linked to
local needs and responsibilities, might have the potential for
replication many times over in the villages of rural Mali.
 

Second, we recommend that USAID management monitor closely the
implementation of the major components of the Renewable Energy project
to assure itself that primary attention is being given to the
development of moe efficient wood burning technologies which stand
to reduce the large amount of indiscriminate deforestation going on
today in the rural areas of Mali.
 

FindingNo. 9: 
There is an obvious need for the rural sector
in Mali 
to break out of its predominant pattern of subsistence
agriculture and begin to change the conservative, survival-oriented
mentality of its primary producers. 
 One of the ways to do this which
has proven successful in other developing countries is to encourage
the development of a 
wide assortment of small 
industries and businesses
which are able to take advantage of local opportunities for prosperous

enterprise.
 

Recommendation: 
 We recommend that the USAID explore ways to
stimulate greater growth of small scale rural industries in Mali.
It would appear feasible to do this largely within ongoing projects.
Examples include: (1)the local fabrication and repair of agricultural
implements and carts through the blacksmith component of Operation
Mils; (2)local production of animal traction pumps through the Riz
Sorgho project; and (3)private manufacture and sale of the light plow
 



developed by the GRM agricultural mechanization agency through any
or all of the cereal production projects.
 

Finding No. 10: Staffing in Mall is a serious problem, as inmany other African posts, particularly in the Sahel. 
 Because of
difficult living conditions, a 
lack of medical and educational
facilities, and the difficulty of locating technicians with good
French language ability, the mission has suffered from greater than
normal vacancy rates. Inparticular, it has suffered from extended
vacancies inthe critical livestock and crop areawhere USAID has its
major projects. 
 In the past the mission has covered some of these
vacancies by using American, TCN, and local personal service contractors.
(Locals serve also ina-ect 
hire positions of considerable responsibility.)
However, the recently issued ceilings for employees and the legislative
constraints on the amounts which can be spent for personal service
contracts have limited the mission's flexibility inthis area, and
will severely limit implementation in the future.
 

Recommendation: 
 (a) AID should press OMB to reconsider the
question of counting local dircct-hire employees as equivalent to
U.S. employees inestablishing AID's ceilings, particularly since local
employees' salaries are much lower than TCNs or Americans, they can
perform many tasks which an expatriate cannot do, and do not raise
MODE or "visibility" problems.
 

(b) AID should consider seeking legislative
changes in the limitation on personal service contractors contained in
the 1978 Appropriation Act. 
Perhaps the exceptions could be limited
to RLDCs, but inany case, the Appropriation Committees should be
made aware of the cost savings of hiring a 
personal services contractor
as opposed to hiring a person through a contract with a private
organization.(USAID/Mali's estimated difference is $30,000 per annum
for the former versus $110,000 per annum for the latter.)
 

(c) AID/W should make a concerted effort to
fill the key direct-hire vacancies inMali, particularly in the crops
and livestock areas. It should also consider such options as improving
the health facilities (i.e., exploring again with the State
Department the possibility of assigning a 
doctor to Bamako) and educational
facilities  both of which act as impediments to the assignment of

personnel in Mali.
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Finding No. 11: On two of the mission's newest projects, Rural
 
Health Services Development and Rural Works, the contract teams
 
arrived on site ill-prepared to begin project implementation. The
 
team members were not given adequate orientation on the projects at
 
office headquarters by the Contractors; they generally were not
 
familiar with the project documents; and they were strangers to each
 
other on arrival. Both projects have had troubles getting off the
 
ground, and the troubles are in part traceable to the inadequate
 
preparation which the team members received from their headquarters
 
before their arrival in Mali.
 

Recommendation: We recommend that the Africa Bureau and SER
 
look closely at contractor performance in this area of preparation
 
of project personnel. If it becomes clear that the problems in
 
Mali are part of a more general pattern pertaining to other country
 
programs, then measures should be devised to improve this performance.
 

Finding No. 12: The 1979 Mali CDSS is a'well-written,perceptive
 
document which gives the reader an informed picture of the Malian
 
scene, including a vivid description of the Malian poor, the inter
locking causes of poverty and the constraihts on Malian institutions
 
which hamper development. On the other hand, (1) it does not
 
articulate clearly the mission's strategy for dealing with these
 
constraints; (2)it does not deal adequately with such subjects as
 
family planning, desertification and WID; (3)it fails to note the
 
political considerations which are part of the reason for our assistance
 
to Mali; (4) it does not adequately consider alternative aid levels.
 

Recommendation: The USAID should cover the above gaps in the
 
1980 CDSS.
 

III. DETAILED FINDINGS AND RECOMMENDATIONS
 

A. The CDSS
 

The CDSS is a well-written document, which provides an
 
informed and concise picture of Mali - its poor, its complex
 
problems, and its development plan, Its introductory page is a
 
particularly salutory reminder to AID/W that the scope of the CDSS
 
guidance was far too comprehensive for any mission to adequately

respond to in 60 double spaced pages. AID/W must therefore share
 
the responsibility for some questions it found unanswered or only
 
partially dealt with.
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Unfortunately, the mission in the CDSS did not consider alternative

strategies for Mali. 
 While our trip to Mali indicated to our satis
faction that the mission has clearly thought out its options for

proceeding inMali, many other CDSSs considered other possible
strategies for the country, and then explained why they adopted the
preferred strategy. 
Because the strategy is implicit and not articulated
indetail in the Mali CDSS, itwould have been helpful (especially to
 someone less familiar with the country) to explain (a)that the
mission has considered and rejected other courses of action, and (b)

why this particular course has been chosen.
 

The CDSS does not mention the limited but real political reasons for
 our presence inMali. Mali is indeed a 
very poor country, and the
reasons for our assistance are primarily humanitarian and developmental.

Nonetheless, Mali was once a 
client state of the Eastern bloc and
still receives substantial amounts of military assistance from the
Russians and technical aid from the Chinese. 
 Without dwelliig on
the political reasons for our program inMali, (and without having to
classify the document) the COSS could have simply stated that the U.S.

had an interest inMali remaining a non-aligned nation. This is
particularly so, since the COSS guidance (both generally and from
the Africa Bureau) requested that the CDSS answer the question: Why

are we in this country?
 

Congress by statute, and the Agency as a 
matter of policy, have
required AID development-planning to take account of the effect of
 our economic assistance on women. 
The Mali CDSS at no point addresses
the effect its program will have upon one-half of Mali's population.

We recognize that the USAID has two small projects which specifically
attempt to address the problems of women. We also recognize that

USAID's major projects inMali will have a spin-off beneficial impact
on the entire population, including women, to the extent that they are
successful. Furthermore, we are aware that there has been some attempt
to include special components for women in the planning of certain
major projects (e.g., 
the Health project and Operation Mils). How
ever, we believe that the USAID should have given more specific
attention to ways of improving the health, literzcy, economic independence,

and social status of the Malian women.
 

We also believe that the USAID should have pointed out the implications

of alternative funding levels. 
 AID/W gave Mali a 1985 Indicative

Planning Level of $50 million. The USAID recognized this was
unrealistic; nevertheless, itmade its recommendations on that basis.
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AID/W should not have asked the mission to deal with "pie in the

sky" figures. Since the mission was aware these were not likely

allocations, they ought to have described their priorities i.e.,

explain which projects they would retain ifthey received a
 
lesser figure.
 

B. The Mission's Rural Development Strategy
 

The USAID program strategy inMali iswholly rural in
character: its objectives and its resource transfers are linked to
 
an array of activities in the rural sector. 
 The broad objectives are
 
to contribute to improving the quality of life and increasing the

income of the rural poor, for the most part small subsistence
 
producers who are in the overwhelming majority inMali. The means
 
are essentially crop and livestock production projects and quality-of
life projects designed to extend and upgrade a 
range of public services
 
to the rural poor.
 

The USAID also seeks to make a major contribution to achieving national

self-sufficiency inbasic cereals, followed by further increases in

production which will 
assure food security, and greater marketable
 
surpluses both for internal consumption and export. Although food

self-sufficiency might be near at hand, barring vicissitudes in the
 
weather, the rest of the GRM's production package does not appear

feasible except over a longer period.
 

The USAID strategy parallels the aims of the GRM. The institutional

framework for most of the projects designed to meet the objectives

is an area development scheme - "integrated rural development projects

covering fixed geographic zones" - composed of Operations and
 
Actions. These institutions are decentralized rural development

authorities which vertically integrate and manage a 
set of
 
complimentary activities that normally would fall within the

responsibility of central government ministries. 
 Their purpose

is to facilitate program execution within a specific region in such
fields as crop production, agricultural support systems, health
 
services and functional literacy. There are currently some 20

Operations inMali, almost all of which are supported by foreign

donors.
 

A substantial part of the USAID program isbeing implemented through

these Operations and smaller Actions. A breakdown of the proposed

FY '80 program indicates that roughly $11.2 million will be used

for crop production projects inmillet, sorghum, wheat and rice and

for livestock production while approximately $8 million is for rural
 
works and rural social services.
 



However, as stated in the CDSS, the strategy which underlies the USAID
 
program lacks precision. There isthe basic question, which is not
 
directly addressed, of the realism of a rural development program

given a government whose authority and power are organized and expressed

essentially along urban elitist lines. The government relies on the
 
support, or tacit acceptance, of essentially urban-based elites such as
 
the military and civil servants, whose interests are different from,

and incertain cases counter to, those of the politically impotent

rural population. The poor farmers are largely unorganized and
 
scattered over vast areas. Their level of national political conscious
ness is indeed low.
 

In effect, the seriousness of the GRM's commitment to rural development
 
programs can be questioned given present policies which subsidize the
 
urban sector, inpart for political reasons, to the detriment of
 
production and development incentives in'the rural sector. Some of
 
the major manifestations of this issue are discussed below.
 

The food grain price and marketing policies of the government favor
 
urban consumers. The government through a comprehensive but inefficient
 
system of price controls on millet, sorghum and rice seeks to maintain
 
the purchasing power of the urban wage earner. The aim is to curb or
 
lessen increases in the cost of living of the urban population which
 
will generate demands for wage increases and inturn put additional
 
pressure on an already tight, resource scarce government budget.

The quid pro quo for low wages is low food prices. The fact that
 
the sources of political instability inMali are essentially urban
 
contributes to this type of tradeoff.
 

The government's controlled production and marketing system for
 
cereals managed by the state enterprise, OPAM (Office des Products
 
Agricoles du Mali), does not, however, work well. Considerable amounts
 
of the marketable surplus escape into a domestic parallel or free
 
market, or into illicit trade channels to bordering countries. The
 
net result is that it isnot uncommon for urban consumers to have
 
to pay the higher parallel market price fortheirfood staples, particularly
 
in periods of scarcity.
 

In any case, the OPAM purchase price to the farmer for his cereal crop

isartificially low. Itwas recently estimated that OPAM prices

for millet and sorghum in 1978 represented only about 70 percent

of the farmer's production costs. Or from a different perspective,
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the official retail price of millet and sorghum in 1978 was
 
56.5 MF per kilo while the price to the farmer for the last
 
harvest was 36 MF per kilo, (This latter price was raised to 40 MF
 
per kilo for the new harvest season.) Incontrast, the parallel
 
market price in 1978 for millet and sorghum ranged from 110 MF
 
to 210 MF per kilo, two to four times more than the fixed price.
 

No doubt the present terms of trade between the urban and
 
rural sectors are skewed infavor of the former. However, it is
 
difficult for the government to initiate needed changes in economic
 
policies, at least over the short term, which will adversely
 
impact on vested interests in the urban areas. The military government,
 
although reasonably stable for the past decade essentially depends
 
for support on shifting alliances among different groups or factions.
 
As with many developing countries still in the relatively early
 
stages of nation-building, Mali's government lacks a relatively
 
broad and constant constituency from which it can rely on for
 
support and build the consensus which would facilitate more
 
vigorous development-oriented economic policies. Perhaps this
 
political context ischanging, as we note below; however, the
 
government has to move with care inconsidering economic policy
 
alternatives which would provide more equitable terms of trade
 
for the primary producers in the rural areas of Mali.
 

GRM resource allocations also reflect the present urban-rural imbalance.
 
Expenditures for personnel represent by far the largest element of
 
the government budget. Between 70 and 75 percent of the budget is
 
allocated to salaries and other support costs of civil servants and
 
the military. This marked dominance of the budget by government
 
employment costs mirrorsthe dominance of Malian society by urban.
 
based groups, of which most of the iembers work for the government.
 

The extent of this favored position is reflected by the fact that the
 
government assumes the role of residual employer for all those
 
able to finish a secondary or higher education. This customary
 
practice, however, was apparently qualified by a recent decree
 
which stipulated new requirements for time limited government
 
appointments and appointments on the basis of merit as well as level
 
of education.
 

the other side which directlyThere are other factors however on 
support the appropriateness of the USAID~s pursuing a rural development
 



strategy. First, the government's lack of domestic resources is 
a
major impediment to growth, 
 It is estimated that the overall
1979 budget represents only about $26 per capita. 
 The present primary
reliance on external resources for investment in rural development

programs for the present and for years to come would appear unavoidable. These external resources are indeed largely being directed
by the GRM to projects in the rural sector, not to the urban sector
which also has major needs but which are being given a lesser priority.
 

Second, the importance of food grain prices in constraining

increased cereal production should not be overestimated. Mali is
still primarily a subsistence agricultural economy. The amount of the
total production of basic cereals which is'commercially marketed is
quite small. Itwas estimated, for example, that total millet
production for Operation Mils during the last harvest season was
close to 
200,000 metric tons while the amount actually marketed
 
was roughly between only 10,000 and 20,000 metric tons. 
 The
rural development problems of the country clearly involve considerably
more than an unfair terms of trade between the urban and rural
 sectors. 
 Other factors, such as inadequate, underdeveloped marketing
systems, woefully inadequate and high cost transportation, poor
communications and a prevailing conservative, survival approach to
agriculture, also impede productive growth and improvements in the

quality of life in rural Mali.
 

Third, we also briefly note the importance of the energy constraint
in determining the type of development model most appropriate for a
country with Mali's resources and assets. 
 There appears to be no
alternative over the long term to a development model which is
principally rural oriented and which does not require intensive
 
fossil fuel energy investments.
 

Fourth, the institutional and skilled manpower bases required for
effective rural development are gradually being built in Mali
through the GRM's integrated area development programs. Although
the decentralization of authority of this approach is less than
advertised, the organizational infrastructure and experience necessary
for competent rural development administration is experimentally
being put in place. In this respect, the USAID-supported Operation
Mils program in the Fifth Region of Mali, notwithstanding shortcomings
in project implementation, represents stepsin the right direction.
 



Fifth, the government's willingness-to leave Accions Riz-Sorgho
 
(floating rice and sorghum) and Bl (wheat) outside the purview
 
of OPAM price controls and marketing channels was a significant
 
deviation from the principle of public sector dominance of the food
 
grain market. While this concession may have been made because
 
there was no way OPAM could have enforced its regulations in the
 
remote location of the two projects, the fact that a formal written
 
exception was made suggests some flexibility by the government in
 
considering public sector - private sector options on the cereal
 
trade and could augur well for future changes, particularly if
 
Riz-Sorgho and Bli prove successful.
 

A sixth important factor is that rural development programs can
 
be mutually reinforcing with the government's efforts to increase
 
rural political consciousness. Higher political consciousness in
 
rural areas can, inturn, help to strengthen the foundations for
 
the transition to civilian government. This interacting process,
 
gradual and cumulative inits effects, enhances the possibility of
 
improved and more responsible government performance inrural
 
areas, facilitating more effective execution of the rural develop
ment programs which we are assisting inMali.
 

Last, there are two additional points of central importance in
 
considering the question of whether the type of "new directions"
 
rural development strategy which the USAID is pursuing in Mali is
 
appropriate. First, the U.S. is not the primary or largest donor
 
in Mali. Although our aid level has been increasing, we do not have
 
the leverage by ourselves to move the GR,.1 to make major changes
 
in economic policy to the benefit of rural development, for example,
 
in the key area of cereal prices and marketing regulations. 
Such changes should come indue time as a response to national 
forces for growth and production. Projects such as Mils. Riz-Sorgho 
and [31 can play a positive role in bringing such changes about - if 
designed and implemented effectively - through their demonstration 
effects and contribution to the modernization of the rural sector. 
This project approach to achieve small but significant changes would 
appear to be more reasonable than the alternative of the USAID 
attempting to use in the near term its relatively modest resource 
transfers to force macro-policy changes by the GRM. 



Second, the time perspective for change isivery important. USAID
 
rural development projects essentially are just beginning to be
 
implemented, as are those of the other donors. Further, the serious
 
urban/rural imbalances which do exist appear to be as much the
 
product of the manifest underdevelopment of Mali, which these projects
 
are des igned to attack, as they are of political factors. Itwould
 
indeed appear precipitous to insist at this early stage on basic and
 
politically difficult government actions as a pre-condition for our
 
assistance. Inany case the U.S. should not take such a tough position

by itself. Rather, the USAID should continue to pursue vigorously

its rural development objectives with the GRM through the medium of
 
well designed, realistic projects.
 

C. The Importance of Coordination with the Other Donors
 

The CDSS includes a useful summary of the programs of the
 
other donors in Mali (pp.43-47) and the recent CILSS/Club du Sahel
 
Report, Financing the First Generation Program Within the Overall
 
Sahel Development Programme, contains detailed breakdowns of these
 
programs in various formats.
 

The other major Western donors are France, West Germany, Canada, UNDP,

the World Bank and the EEC. France is the largest donor. The
 
volume of its assistance has varied with the amount of budget support

itprovides each year. The USAID estimates France's commitment in
 
1977 at $39 million. West Germany and Canada also provide support for
 
various capital and technical assistance projects, amounting to $27.2
 
million and $9.1 million respectively in commitments in1977. The
 
UNDP is involved ina broad array of technical assistance activities,
 
totalling about $18 million incommitments in 1977, and the World
 
Bank with $35.5 million in commitments in 1977, is spread across
 
all the sectors of the Malian economy. The EEC program in 1977 came
 
to $7.5 million and consisted mainly in assistance to various production
 
projects.
 

The Arab countries, particularly Saudi Arabia, have also provided

considerable capital assistance to Mali, preferring to limit their
 
involvement to infrastructure projects like the Selinque Dam, where
 
other donors assume the major responsibility of project management.

The mission estimates that assistance from Arab countries came to
 
$29 million in 1977, of which $20 million was provided by Saudi Arabia.
 



-20-

The CDS notes that "the Club du Sahel and' the CILSS have estimated
 
official development assistance commitments to Mali from multilateral
 
and non-Communist bilateral donors at $160 million in 1975 and
 
$216 million in 1976. USAID's 1977 estimate is $207 million."
 
These figures do not tell us at what level disbursements have been

running each year in Mali and unfortunately there are no official
 
data available on disbursements as against donor commitments. Given
 
the normal time lags in project preparation and execution, as well as
 
the newness of the assistance efforts by the donors, one can assume
 
however that actual assistance flows for projects are considerably less.
 
Donor supported projects are largely directed to production, processing,

infrastructure and services projects in the rural sector.
 

The question of USAID coordination with the other major donors
 
essentially breaks down into two parts: project coordination and
 
coordination on host government policies.
 

1) Project Coordination. Direct and continuous liaison
 
among donors on projects in the same or similar subject matter
 
fields is minimal. We became aware of a few examples where mission
 
officers apparently knew little or nothing'of projects supported by

other donors which appeared to bear directly on the USAID program,
 
e.g., a German health project on the Dogon Plateau and a World Bank
 
reforestation project.
 

It is our understanding that the monthly meeting of the Donor
 
Representatives in Bamako has been all but discontinued. 
Apparently

GRM officials do not feel that it is in their interest to encourage
 
coordination among the donors and in some instances other donors
 
for various reasons may be less than cooperative. Finally, USAID
 
project managers are generally so busy, or stretched so thin, that
 
taking the time to keep up on what their other donor colleagues are
 
doing does not receive high priority.
 

While this failing is common among donors in most developing countries
 
it is particularly serious in Mali. 
 Given the very limited resources
 
of Mali, it is especially important that the donors not compete for
 
these resources. Rather, shared experience among the donors, refining

the lessons learned and developing the complementaries between
 
projects should be the rule, so as to provide the government with
 
alternatives to select from as projects reach the stage of replication.
 

USAID management is aware of the problems in this area and has sought

to encourage the staff to become more effectively involved in project
 
coordination activities. 
 However, there is still considerable room
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for the mission to play a leadership role inattempting to bring

about a more extensive coordination of projects, The cutting edge of
this effort should be at the program officer and the project manager

level, leaving the Mission Director and Assistant Director
 
relatively free to deal with broader questions of donor coordination
 
on policies. The instruments a',ailable for this former task are
 
numerous; joint field trips, the periodic exchange of project

documents and regular consultations on project designs and evaluations
 
are a few. We urge the mission to take concerted action to improve

the present situation.
 

2) Donor Coordination on Host Government Policies. 
 Obtaining

meaningful coordination among donors on government economic policies

which affect their assistance is even more difficult than improving

coordination at the project level. 
 Bilateral and multilateral donors

have different styles and approaches, reflective of different
 
institutional requirements and pressures, which mark the character
 
and volume of their resource transfers. Perhaps more important,

their perceived interests in the recipient country will likely vary

considerably.
 

Mali is no exception in this regard. 
The number of major western
 
donors and the range of their interests complicate efforts at

orchestration or speaking to the government with common positions.

Also, any U.S. initiative to facilitate more effective policy dialogue

among the major donors is at best difficult, given that we are not
 
the primary donor. Nevertheless coordination quietly pursued on
 
some issues where there is 
a shared interest is possible, whichever

donor takes the initiative. This would appear to be the case with the

issue of modifying the food grains price and marketing policies of

the government so as to stimulate greater agricultural production and
 
rural development in Mali.
 

Informal means of consultation among the donor representatives for

working out a common position for discussion with the government on
 a central question of this kind can be useful. 
 Also, the more formal
 
means are available of using the Club/CILSS forum to raise issues

which donors find difficult to raise directly with the government.

Indeed, it would appear that one of the more significant advantages

of the Club/CILSS is its use as a framework for policy studies and
discussions on problems common to all 
the Sahelian countries 
problems which are considerably less amenable to constructive dialogue

and action in the bilateral framework.
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These two approaches clearly are not mutually exclusive and can
 
reinforce each other. Indeed, on the question of food grains pricing

and marketing, the USAID isusing both approaches, having initially

utilized the CILSS study on Marketing, Price Policy and Storage of
 
Food Grains inthe Sahel by circulating itto GRM officials,

stimulating a surprisingly active dialogue on the subject with

them, while also talking informally with the other major donors on

further appropriate initiatives with the government.
 

We understand the USAID intends to continue on this course by

following-up on the recent FAQ report on Grain Pricing and Marketing

in Mali to have further discussions with government officials on

the recommendations made in the report. 
This course appears to be
 
eminently preferable to seeking to use our grain production projects

directly as levers to change major government policies. At the same

time, the USAID should continue to use project assistance to attack

lesser obstacles and to achieve other policy changes instrumental to
 
project success.
 

D. Program Design and Implementation
 

1) The "rolling design" approach. The Mali program, both
because of the pressure to rapidly expand the program in a short time

and the USAID Director's beliefs about programming in the Malian
 
context, has adopted what issometimes referred to as a "rolling

design" approach to development. This pragmatic approach to project

design and implementation attempts to design a 
project incollaboration
 
with the host government, conduct a 
minimuin number of feasibility

studies, obtain early AID/W approval and then to change the project

as necessary during the course of implementation inorder to overcome

problems which were not originally foreseen. Such an approach is in
 
contrast to a 
project design and approval process which carefully

delineates a 
design which attempts to deal with all contingencies which
 
may arise between a project's inception ahd completion.
 

InMali, the USAID has had a relatively large quantity of funds to
 program as a result of Congressional appropriations for drought relief,

rehabilitation and, eventually, the Saheliap Development Program.

U.S. staff has been scarce, familiarity with Mali was limited, and

host country institutions were not prepared to deal with the large

influx of assistance from many donors.
 

I 
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InAID/W there was also a 
shortage of personnel qualified to deal

with Sahelian problems; and the normal delays engendered by bureau

personnel changes, and AID's complex procedures further delayed

project preparation.
 

These factors suggest that the mission's rqlling design approach

was the best, and perhaps the only, course to follow ifa 
rapid

attack on drought and development problems was desired. Further,
there were not sufficient French-speaking technicians (experts in
cereals, livestock, rural development and AID's new programming

procedures, as well 
as familiar with Malian mores and traditions)

in Bamako or inAIC/W in 1975. The USAID has had to do the best

possible under very difficult circumstances, and we find that itdid
 
very well.
 

We have indeed ccncluded that the rolling design approach was

preferable during the first years of the program. 
Although there may
be implementation delays in the next few years attributable to the haste
with which some projects were planned, and although other projects

(Central Veterinary Laboratory, Tienfala Feed Lot) may well have
been planned differently had the mission the benefit of hindsight,

the rolling design approach basically has worked inMali.
 

However, a significant question arises as to whether this

approach isstill appropriate, or should it be modified now that

the mission ismore fully (although not adequa:tely) staffed, and

experienced. The disadvantages of the rolling design approach
are almost self-evident. Carelessly, irresponsibly, or hastily

used, it results ina costly and sometimes counter-productive
 
use of AID funds.
 

The mission has showed good judgement in its willingness to evaluate
three of its largest projects (Operation Mils, Mali Livestock I,and
Mali Livestock II), and to consider extensive changes inthese projects
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inlight of its review of their past performance.
 

We believe, that the mission's proposed plans to gather baseline
 
data as part of all of its projects will help further assistance to
 
proceed ina more orderly way. The inclusion of a full-time
 
anthropologist with extensive Malian experience in the planning

of all projects is excellent; and the mission's plans for new
 
evaluations in 1982 and 1983 of its major projects are sound.
 
This modified "rolling design" approach should offer an appropriate

compromise between the dangers of "spend now and worry later" and

"every loose end must be tied up before any action goes forward."
 

2) Program Size. We are concerned with the size of the
 
Mali program projected inthe COSS (including the integrated Agriculture

and Education Research Project described in the 1980 ABS), If this
 
program level were to be implemented, we believe the present mission
 
(even with all slots filled) would be spread too thin and have
 
trouble carrying out its program responsibilities. Although we
 
agree with the mission that the large allocations of the Indicative
 
Planning Level are most unlikely to be realized, we would counsel
 
caution in using its past success with the "old" rolling design

approach as a justification for such program increases, particularly

because the implementation of projects occupies so much staff time.
 

The CDSS states that $78 million will be needed during FY 1981-85
 
to fund projects already approved or in the design stage. Disregarding

inflation, if allocations to Mali do not increase beyond the FY 1979
 
level, this would mean that there isno leeway for new project

starts during the next five years. With the exception of the construction
 
of certain rural roads (which we believe is important), OAS does not
 
necessarily fi:nd this a bad state of affairs.
 

We believe the mission has enough on its platter, and that the
 
start up of major additional projects, with the presently approved

staffing levels and the limitation on personal services contractors,
 
could tax it beyond its capability, Therefore, assuming an increase
 
infundinwhich would keep pace with inflation, and the addition
 
of some funds into the road sector-, we believe that thorough and
 

*Obviotusly barring an unexpected change in Congressional policy, an
 
additional $68 million will not be available for rural road construction
 
as suggested in the CDSS. However, here, as in other infrastructure
 
projects, some limited support by the U.S. is important to both the GRM
 
and to other donors. Furthermore, road construction isless people intensive,

and may help the mission live with its existing staff limitations.
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thoughtful implementation of Mali's existing and planned projects

isa desirable goal for 1980-1985.
 

This conclusion is reinforced by a look at the pipeline figures.

As of December 31, 1978, $15.7 million had been disbursed for the
 
USAID's 14 basic bilateral projects out of a total obligation figure

of $41.7 million, leaving a pipeline of $26 million. 
On the face of

it,this may not seem unreasonably large for a new and expanding

program. However, three projects, Land Use Inventory, Haute Valle

and the proposed Agricultural Officers' Training accounted for almost
 
$9million of that amount. Inall three, the projects were approved

more than 3 years ago, and practically no disbursements have been

made. Both lack of staff and problems with AID/W contributed to these

delays, but such problems cannot be expected to disappear inthe
 
future.
 

Even though work is beginning to get underway on these projects,
 
new projects already in the design stage, such as 
the First Regional

Project, plus the redesign and continuing monitoring of
 
existing large projects such as Operation Mils, and those in the

livestock sector mean that there will be no shortage of work even if
 
the mission is fully staffed. Finally, the mission's plans to build
 
systems for gethering base-line data into new and on-going projects

add a considerable additional staff burden of analysis which cannot
 
be overlooked.
 

Ina later section of this appraisal we recommend that the mission
 
consider certain new activities, e.g., in reforestation and rural
 
industry. 
 rhere isno inconsistency between such recommendations and
 
our conclusions regarding the present size of the program. 
The
 
recommended activities can be supported within on-going projects,

particularly the regional Operations and Actions, and inthe event

that additional funding is required, some of the money proposed for
 
certain of the present larger projects could be reallocated.
 

3) Comments on Existing Projects.
 

a) Livestock. Two evaluations were made of the

mission's livestock projects, one by a contractor in the summer of

1978 arid the other, recently, by a member of the USAID staff. 
Although there were problems with both evaluations with respect to
their policy relevance ind utility, a consensus in the mission did emerge from them that (i) the livestock projects should be consolidated 
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into a single sector project; and (ii)that this new project should
 
be designed to deal better with the flaws in the existing Malian
 
livestock projects.
 

Based upon our observations of the current projects, our reading of
 
the evaluations, and the mission's proposed new PP, we have a few
 
selective comments:
 

(1) Embouche Paysanne (or the small-farmer
 
feeder project) enables poor sedentary farmers to fatten cattle and
 
sell them ina short time for a considerable profit. The project
 
meets the equity criteria of the New Directions and it puts both cash
 
and new skills into the hands of the target group. Ithas been
 
successful on a small scale and should be progressively expanded.
 

(2) The assumptions upon which the new sector
 
project are based -- (i)a reliable market for Malian beef; (ii)
 
a willingness of the Government of Mali to commit resources to a
 
comprehensive new program; and (iii) the commitment of the herders to
 
abandon their traditional export pattern and invest their money in
 
rural banks like those inother developing countries --require further
 
study and verification.
 

(3) The creation of a new supra-organization in the
 
GRM to manage all livestock programs as prcposed in the current PP has 
both advantages and disadvantages. They should be examined most 
carefully with the GRM before this approach i: adopted. 

(4) While recognizing that livestock isan important
 
export cash earner with large potential for expansion and as such is
 
a major development asset for Mali, we believe that the USAID should
 
proceed cautiously with the new sector project, carefully testing

the assumptions in the PP before committing larg! amounts of resources
 
to the project.
 

b) Operation Mils. The Operation Mils project was

designed to increase production of sorghum and millet inMali's Fifth
 
Region after the 1969-74 drought, and to move the country toward
 
self-sufficiency in cereals. Inaddition, the project purpose included
 
the improvement of grain marketing and living standards of the rural
 
poor in the Fifth Region.
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The project consists of a number of elements; technical assistance
 
in agriculture to the farmers by extension agents and provision of
 
fertilizer and agricultural implements, the construction of a rural
 
road network to improve marketing; well digging; training of black
smiths; the construction of granaries; functional literacy activities 
and research in new varieties of sorghuo and millet. 

Although production has increased since the project began (the lack of
 
good primary yield data and the uncertainty produced by the existence
 
of the parallel market makes estimates at best proximate) no one
 
appears willing to attribute this increase to the project intervention.
 

Two aspects of the project goals which have been effectively carried
 
out and hold prospects for future positive development impact are 
(i) road construction; and (ii) the creation and expansion of an 
institutional structure which reaches down to the village level in 
much of the region. Indeed, one of the more attractive features of 
the project is that this structure is now essentially in place and that 
it is based on an indigenous model, not one imposed from the outside 
by foreign donors. 

However, a recent mission-funded evaluation of this project criticized 
the government's implementation of it for penalizing the rural poor 
particularly the poorest of the rural poor - in various ways; 

(1) The official price paid to all farmers in the
 
region for sorghum and millet ranged between 61.5% and 70% of the cost
 
of production from 1976-78. However, much of the production was, in
 
fact, either consumed by producers or sold on the parallel market.
 

(2) The production of ground nuts or other more
 
remunerative cash crops was discouraged because the GRM believed the
 
farmers would grow less cereals if given the opportunity. The GRM
 
provided no market for these alternative crops.
 

(3) Larger farmers had more access to the unofficial
 
(parallel) market and purchased more fertilizer and other inputs. The
 
poorer farmers had to market their cereals through the official channels
 
in order to meet their quotas of grain to be sold to the government at
 
official prices.
 

(4) The "pilot farmer" with whom the extension agent
 
worked was usually wealthier, better educated, owned more land, and was
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probably not very representative of other farmers in his area. The
 
original assumption of the project, that new techniques adopted by

pilot farmers would be replicated by other farmers, has not been
 
demonstrated. Apparently, other farmers could not afford the new
 
inputs; extension agents spent their time intensively with the single
 
pilot farmer (best estimates say extension agents spent less than
 
5% of their time with the remaining farmers); and the poorer farmers
 
often found the use of costly inputs such as fertilizer or new seed
 
counter-productive from a cost/benefit point of view,
 

Other elements of the project have enrountered problems and long

delays such as the well construction, community development, demon
stration vegetable gardening and functional literacy programs. More
 
important in terms of the production purposes of the project, the
 
applied field research in seeds and fertilizer, the training program

for extension agents and the production credit for small farmers have
 
been neglected or proven less than effective. It seems clear that the
 
original project design for Operation Mils, at least for the near term,
 
was too ambitious and elaborate. This combined with the facts of
 
frequent turnover in project management personnel and marked concen
tration on the millet-sorghum production aspects of the project have
 
contributed to the mixed results which are so evident.
 

Operaion Mils is now in the process of being redesigned. We have
 
had the opportunity to talk with mission and contract personnel about
 
different changes which could be made. In this regard, we would
 
strongly support the following:
 

(a) A change in government policy to permit

the marketing of groundnuts and possibly other cash crops;
 

(b) Retraining of extension workers from the
 
"bottom-up" -- in other words, using a different approach than en cascade*; 

(c) Work with "pilot villages" rather than pilot
farmers so that extension efforts can be transferred more broadly; 

(d) Plans for increasing financial accountability
 
within the Operation; and
 

(e) The development of systematic links
 
between adaptive reseAfch and extension.
 

*"en cascade" is a French term which describes a process by which the
 
highest level bureaucrats are trained, who then train the middle level
 
officials, who then continue training down the line to the lowest level
 
technician.
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Of course, the bottom line in,making this project successful over
 
time is a change in cereals price policy, 
As discussed above,
 
every effort should be made in concert with other donors to bring

about this basic change.
 

c) Renewable Energy. The mission's new energy project
is designed to adapt and test small scale renewable eergy technologies

such as solar energy conversion devices-, biogas generation, and woodburing.

stoves, with the aim of introducing them into rural Mali 
on an

increasingly extensive scale. 
 The purposes of the project are primarily

to upgrade the quality of rural life by energizing basic household tasks
 
which are still mainly performed by human muscle power and to lessen
 
Mali's reliance on fossil fuel 
products and its use of firewood. The
project seems 
to be well designed and has the potential over time to
 
make a major contribution to the kind of rural development pattern in
 
Mali that local conditions and resources, as well 
as external price

and supply factors, appear to require.
 

However, we believe that the project design and plan of operation,

at least as reflected in the project documents, tilt too strongly toward
 
the development of solar energy, 
Our concern is that the development

and testing of more efficient wood burning stoves will receive marginal

attention as against the higher level technologies of solar energy

generation, e.g., photovoltaic water pumps. It is not that these

latter should be entirely put aside. Solar energy alternatives, given
their potential in particular areas of Mali, should remain integral to 
project implementation. Rather it is that energy conservation through
the better use of wood fuels should receive the attention it deserves
 
as the primary energy problem in Mali.
 

Prospects are good for the development of an improved wood fueled cooking

stove, e.g., closed hearth clay "coo.ers," which could conserve up to
 
eighty percent of the present amount of wood now consumed in the

traditional open fire. The stove likely can be built from local

materials and at a reasonable cost. 
 Itmight, in turn, prove feasible
 
to combine the introduction of the stove at the village level with

projects in tree planting and more efficient methods of wood cutting,

thereby reducing the large amount of indiscriminate deforestation going
 
on today in the rural areas of Mali.
 

Concentration on the development and testing of a 
wood burning stove
 
prototype would have the additional, and not insignificant, advantage

of extending a technology which essentially is a modification and small.
 



-30

advance on traditional ways of doing things. When one is able to
 
positively link significant technological change to customary and
 
familiar practices, the chances of success are markedly greater.
 
Notwithstanding the language of the project papers, one of the
 
hardcore problems and dangers of this project is that the technologies
 
which are developed, particularly for solar energy, will end up not
 
being cost effective or applicable to village needs and experience,

especially given host government high technology predilections and
 
the advanced level of professional skills of the U.S. consultants.
 

We specifically urge the USAID management to monitor closely the
 
implementation of the major components of the Renewable Energy project
 
such as commodity procurement for the Solar Energy Laboratory, training,

and research and development to assure itself that major attention is
 
being given to wood burning technologies and that in fact as well as
 
concept, the thrust of the overall project maintains its relevance
 
to improving the quality of life of the rural poor.
 

4) Areas Deserving Greater Emphasis
 

a) Family Planning. The population growth rate in
 
Mali is about 2.5 percent per annum. The fertility rate is very high

(about 50 per 1000 population). The population growth rate has been
 
held down primarily by high infant mortality - roughly 50 percent by

the age of five. Assuming that some progress will be made in cutting

back infant mortality through the expansion and improvement of modern
 
preventive health services, the population growth rate is likely to
 
spiral upward over the balance of this century if the fertility rate
 
remains more or less constant. In effect, Mali will be facing an
 
increasingly serious population growth problem, particularly given
 
its relatively thin resource base, unless progress is made in controlling

the fertility rate. There is indeed a strong case for more effective
 
family planning programs in Mali than presently exist.
 

It is our understanding that the government is not opposed to family

planning per se. Mali was the first Francophone African country to
 
repeal prohibitions against the distribution of family planning

information and devices. However, Malians perceive the value of family

planning essentially in the context of child and maternal welfare, as
 
a means to obtain better health for their women and children. On the
 
other hand, their views are also colored by pro-natalist attitudes,
 
especially among the rural population where large families are sought
 
to offset traditionally high infant mortality. These attitudes are
 
reinforced by the perception of low population densities in a large country.
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There appeared to be little doubt among representatives of the
donor community inBamako that the government isopen to more extensive
 
family planning efforts, ifcouched inmaternal-child welfare terms
 
and not directly or openly linked to population control as a means to
 
achieve economic development. The commonly expressed view was that
 
the problem with family planning was not government opposition but
 
rather the very limited capacity of Malian public health organizations

to deliver any.health care services, particularly to the rural population.

Family planning suffers from the same set of institutional problems -
management, organization, supply, outreach, communication -- that all
 
other health services suffer from.
 

Under these circumstances, the USAID's Rural Health Services Development

project, with its major institution building component and as a
 
possible model for a national rural health service, is the most

appropriate vehicle for the U.S. to support and encourage the develop
ment of effective family planning services in rural Mali. However, we
 
urge that greater attention and care should be given now by USAID
 
management and the Harvard Contract team that effective family planning

services are indeed integrated into the project at the village level.
 

Given the limited scope of this project, at least over the near term,
 
the USAID should consider other approaches as well, such as building

up the capacities of the IPPF affiliated Family Planning Clinic in
 
Bamako. 
This clinic apparently has a very limited number of consultations
 
each year, much below its potential, and ischronically short of
 
commodities. This isnot to say that the USAID would have to take

direct responsibility for upgrading this clinic, or that this example

exhausts the possibilities. The point we wish to stress is the
 
requirement for a more active effort now by the U.S. Mission, in
 
tandem with other donors and private population agencies, to move the
 
GRM toward more positive and extensive family planning programs, In
 
this regard, we would urge the USAID to initiate discussions with
 
other interested donors as to the ways and means of bringing this about.
 

b) Rural Health. By any standard health conditions in
 
Mali are very poor. As pointed out by the mission, the typical person

inMali lives in a rural village; his life expectancy isabout 38 years;

half of his brothers and sisters died by the age of five; he is afflicted
 
with two major debilitating diseases such as malaria, schistosomiasis,

onchercerciasis (river blindness), gastroenteritis, malnutirition,

intestinal worms, or trypanosomiasis (sleeping sickness); he has no access

'4omodern health care; and his caloric intake is about 25 percent short
 
o' requirements. We were told that roughly 90 percent of the adult
 
population inmany of the villages on the Dogon Plateau have "schisto"
 
in varying stages of infection. Children in rural areas continue to
 
be visited by measles epidemics for lack of preventive vaccination
 
programs.
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The low level of health no doubt affects adversely the productivity
 
of the rural poor. Indeed itseems likely that substantial economic
 
development benefits would result from improved health conditions,
 
Simple preventive measures which cut down Qn the incidence and
 
debilitating effects of such diseases as malaria, guinea worm and
 
gastroenteritis can dramatically improve the human condition and
 
release increased energies for productive labor.
 

The potential development payoff inthe health sector inMali is indeed
 
of major dimension and one which would likely manifest itself in the
 
near term once reasonably effective health care delivery systems are
 
in place. Experience in other countries such as China, Taiwan and
 
South Korea suggests this conclusion.
 

USAID supported health projects are just now getting underway in
 
Mali. The Rural Health Services Development Project is designed
 
to develop on a limited, or pilot basis, rural health service structures
 
in two regions of Mali with the purpose of later replicating or adapting
 
the pilots into a national system. The mission also plans to support
 
health activities integrated in the regional operations, e.g., Haute
 
Valle. These will be designed more to relieve specific disease
 
burdens inhibiting productivity or constraining tile expansion of land
 
under production within the region.
 

The USAID should vigorously support and closely monitor implementation
 
of these projects. We would also urge the mission to explore other
 
avenues for support in the health sector, .specificallyinthe time
 
frame of the next decade, as it learns from the experience of the
 
present health projects. In this regard, a review of the present
 
projection of country program resource allocations over the next five
 
years in the CDSS would appear inorder with the view of reassessing
 
the development priority of health as against other sectors.
 

However, given the USAID's desire to make its projects as nearly self
minimum.
supporting as possible, the costs to the GRM must be kept to a 


Clearly, Mali should not institute a high cost health system which
 
cannot be maintained without substantial outside donor support.
 

c) Reforestation. Firewood isthe principle
 
energy source inMali by an overwhelming margin. The recent CILSS/Club
 
du Sahel study on Energy in the Development Strategy of the Sahel estimateT.s
 
that 60 to 90 percent of the energy demand in the Sahel countries is
 
met by firewood; the consumption estimates on Mali indicate that it is
 
on the high side of this range.
 

We were told that a pack of firewood sells for as high as 400 MF (about
 
80 cents) inmany of the rural areas of Mali and that the average
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purchase of a farm family can be as much as 
2 packs a week
depending on the season and the availability of "free" wood on village

controlled lands, Firewood is thus a significant cost item of daily

family living. The CILSS energy study indicates that inmany Sahelian
 
towns the purchase of wood can range as high as 25 percent of the family

budget. Increasing demand for wood fuel, in part the result of
 
population growth, the high costs of other fuels, and inefficient

burning of firewood are progressively placing greater pressure on

forest reserves and pushing up the price of wood.
 

Unfortunately, there is very little replenishment of timber stands.
 
The CILSS/Club study argues with regard to all 
the Sahel that

"present afforestation programs are utterly inadequate by comparison
with the size of foreseeable needs ... (and) in the absence of vigorous
action now much of the Sahel Region will have become desert by the
 
year 2000, and many projects aiming at food self-sufficiency will be
endangered." Mali is no exception to 
this overall pattern. The

project paper for the USAID's Renewable Energy Project points out
 
that "extensive tree cutting has resulted in the deforestation of
 
vast areas, the undermining of the productivity of the land itself

through soil erosion, and increasingly severe flooding during the
 
rainy season."
 

As is the case in many other developing countries, the ecological

threat is indeed real in Mali. 
 Unless present trends in natural
 
resource use, including but not limited to deforestation, are gradually

reversed or at least blunted, a clear danger exists that all 
the

efforts being made by the government and foreign donors in the various
 
programs of rural development will be undercut over the next generation
 
or two by resource deterioration and desert encroachment.
 

The case is strong tha.t more has to be done by the GRM in the field

of reforestation and that the USAID, in 
concert with the other donors,

should be exploring ways to stimulate and support expanded programs

in this field. The question is not the need but how to go about it
and what will work. It seems clear that the approach would have to
 
vary between urban and rural areas. 
 In urban areas a "green belt"

approach, or extensive plantings on ingress and egress roads 

a word, labor intensive civil works projects 

- in
 
- might be effective.
 

However, in light of the widely dispersed population settlement in
rural Mali, the practicality or effectiveness of large scale government

reforestation projects would seem questionable, particularly since it
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is not feasible or likely that any continuing management responsibilities
 
can be lodged in the individual villages. Rather, some kind of
 
relatively small villc.ge-to-village strategy where the villagers
 
themselves are integrated in the management of the project and can see
 
its value in terms of their own local needs and self-.interest would
 
seem to make much more sense. The requirement for an active village
 
role in the planning and implementation of reforestation activities
 
is further supported by the fact that in the individual village setting,
 
trees are generally competitive with food production for scarce land
 
and water.
 

We urge the mission to explore the feasibility of including village
 
level reforestation projects in the regional operations which we
 
support. This approach would involve the development of tree nurseries
 
and plantations for the controlled growing and cutting of fast growing 
species of. firewood, similar to the type of experiment which PCVs are
 
carrying out in Bandiagara. This small scale reforestation strategy,
 
if linked to local needs and responsibilities, might have the potential
 
for replication many times over in the villages of rural Mali.
 

d) Small Scale Rural Enterprises and Industries. There
 
is the obvious need for the rural sector in Mali to break out of its
 
predominant pattern of subsistence agriculture and begin to change the
 
prevalent conservative, survival-oriented mentality of its primary
 
producers. One of the ways to do this which has proven successful in
 
other developing countries is to encourage the development of small 
businesses which are able to take advantage of local opportunities for
 
enterprise. Such businesses will normally create new rural economic
 
interests, local profit making capacities and provide consumer services
 
which previously were either too costly or not available at all.
 

It is our understanding that the World Bank will soon finance the
 
capitalizing of small and medium enterprises in Mali and that this
 
project will address some of the needs and opportunities in the
 
private sector in rural areas. However, we gather that this assistance
 
will be directed, at ieast initially, at a level of industrial enter
prise higher than what we have in mind, e.g., a cement plant, and that
 
the program will work with some state enterprises.
 

Rather, we would urge the USAID to explore ways to stimulate greater
 
growth of smaller-scale private rural industries, largely within
 
ongoing projects - in effect to put more emphasis on opportunities
 
in this field. Examples, include: (i) local production of animal
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traction pumps as part of the Riz Sorgho project; (ii) private
 
manufacture and sale of the light plow developed by the GRM agricultural
 
mechanization agency through the cereal production projects; (iii)
 
where practical, local production and commercialization of the proto
types of the Renewable Energy project. Inparticular, the local
 
fabrication and repair of agricultural implements and carts through the
 
blacksmith component of Operation Mils offers the opportunity for
 
some near term impact and experience in this field. This component
 
of the project has thus far been neglected although a detailed plan
 
of work is now being developed by a GRM agricultural engineer, We
 
would hope that this plan will provide the basis for vigorous project
 
implementation given the potential development payoff involved,
 
Similarly, the blacksmith training program in the Operation Haute
 
Valle project should receive priority attention in the early stages
 
of project implementation.
 

e) Physical Infrastructure Development, One observer
 
of the Malian scene volunteered the view that in terms of the
 
indicators of social and economic modernization Mali essentially is
 
still at the stage of "predevelopment." This observation was in
 
support of foreign donor support to the development of physical
 
infrastructure in Mali ..."without which Mali will continue to remain
 
at the stage of predevelopment." It is clear that reasonably
 
efficient transportation and communication facilities which the country
 
presently lacks are necessary for its economic development given its
 
landlocked position and extensive land mass.
 

Similarly, the imperative of water control infrastructure of various
 
kinds to promote agricultural development is clear. The volume of
 
food grain production in Mali every year is largely dependent on
 
the amount of seasonal rainfall. The government's preoccupation with
 
food security and the high priority it places on water control are
 
thus easily understood. There is large potential for increasing
 
agricultural production in the Niger and Senegal River basins, but
 
the waters of the flood plains have to be more efficiently regulated
 
and utilized.
 

Questions of small versus large infrastructure or capital intensive
 
versus labor intensive, or the appropriate mix, are another matter,
 
Specific requirements and sequences vary greatly from country to
 
country. The point we wish to emphasize is that at this stage in
 
Mali's growth there is no way to get around infrastructure requirements

if one is to take economic development seriously.
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What should the US. assistance role be in meeting these requirements?
 
Infrastructure involvement can be at different levels; from secondary

roads to highways; or from small scale pump irrigation to dams and
 
large gravity flow irrigation systems. In this regard, we would urge

the USAID to maintain its present course of continued support for the
 
construction of unpaved, all weather access roads in rural areas
 
primarily through the Operation structure of GRM rural development
 
programs. The impact of the road construction phase of Operation
 
Mils thus far has been quite impressive in terms of opening up local
 
areas to greater commerce and mitigating the harshness of village
 
isolation. The road component of the Haute Valle project appears to
 
be key to the project's success in that an improved secondary road
 
grid in the region will facilitate more efficient and higher volume
 
marketing of produce as well as open up new areas to agricultural
 
production.
 

We also strongly support the U.S. contribution to the construction of
 
the Kayes-Niaro Road in the First Region of Mali. The interior of the
 
First Region is patently underdeveloped, characterized by subsistence
 
food production and growing out-migration. The road will facilitate
 
the long term project development of the First Region in such fields
 
as crop production, livestock development and health services.
 

U.S. involvement in the development of water resources infrastructure
 
should continue to be primarily in the form of small and medium type 
control structures which directly serve the needs of small farmers
 
as exemplified by Accion Riz Sorgho and Accion BIle. The former 
project involves the construction of non-submersible dikes and water 
gates to provide more efficient flood irrigation from the Niger River 
for floating rice and sorghum production in the food deficit region 
near Gao. The latter project involves the installation of a motor 
pump irrigation system, to be managed by the farmers themselves and to 
meet the water requirements of small, individual plots for wheat 
cultivation on the Dire Plain. These projects provide an opportunity 
to test whether the models of relatively small scale infrastructure
 
and low level technology which they reflect are practical means for
 
breaking out of the prevailing patterns of subsistence agriculture

in the Sixth and Seventh Regions of Mali.
 

Larger scale infrastructure in Mali, such as river basin development
 
or highway construction, should remain primarily the responsibility

of other donors given the limited resource availabilities of U.S.
 
bilateral assistance and the constraints of the FAA. A capital inten
 
sive project such as the multipurpose development of the Senegal River
 
Basin, and particularly the construction of the Manantali Dam in
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Western Mali, should be primarily funded by other donors if proven

feasible and cost effective. However, we should not exclude the
 
possibility of a limited U.$, involvement in projects of this kind
 
as well. If "new directions" criteria can be met directly or indirectly,

if the project has major development outouts, and a U.S, role can help
 
attract major financing by other donors, then AID should have the
 
option of providing limited financial and technical support. In this
 
way, the very substantial U.S, expertise and experience in large scale
 
infrastructure construction can be better brought to bear on such
 
projects while at the same time increasing our policy role on major

development questions and choices facing the host government. In
 
Sri Lanka, AID has apparently overcome its reluctance to participate
 
in a major infrastructure project by expressing its willingness to
 
help finance the Mahewli Ganga project. This could serve as a precedent

for participating inmajor projects for the Niger and Senegal rivers.
 

f) Women in Development. As indicated previously,

the CDSS did not explicitly discuss the effect of the program strategy
 
on women. We recognize that issues such as cereal price policy and
 
the construction of infrastructure are basic to Mali's development

(which will benefit women as well cs men). Therefore, we believe that
 
it isappropriate that these be the primary focus of mission planning

and programming. Nevertheless, we think that the mission has not
 
concerned itself sufficiently with improving the health, education, and
 
economic and social independence of women inMali.
 

Our earlier finding regarding the lack of an emphasis on family planning
 
is one example of this inadequacy, since constant childbearing and
 
rearing limits women's life expectancy, their economic and social
 
independence, and their freedom to pursue other life choices.
 

Inregard to improvement of their economic status, any proposed cottage

industry project should include a special component for women,
 
particularly since they traditionally produce handicrafts which could
 
be exploited for additional cash income.* Currently in the Gao area,

50% of the women weave palm mats to buy grain for their families. In
 
the Dogon Plateau the women make handsome leathermoney boxes which, if
 
.they reach lopti or Bamako, sell for sums equivalent to a family's

monthly cash income. Women could be much more actively involved in
 
the care and feeding of livestock in the proposed new livestock sector
 
project.
 

*Upper Volta has had a very successful project of this sort in a part
 
of the country which is geographically and culturally similar to parts

of Mali - a project which has even involved the successful extension
 
of credit.
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The mission's plans to send women to the Central Agricultural schools
 
is important if these women are in fact given significant responsibilities
 
in the extension service, In addition, the plan to train women as at
 
least half of the village health workers in the Rural Health project
 
is a step in the right direction.
 

However, notwithstanding these project components and the two small
 
projects dealing directly with the highly political national women's
 
organization, our impression is that inadequate attention is being
 
given to the impact of a project on women during project conceptual
ization and design.
 

We do not suggest that USAID/Mali can change traditional Malian
 
and Islamic mores in the near term; but we do believe that more
 
consideration should be given to the effect proposed projects have
 
upon women, and that this consideration should continue through the
 
implementation, evaluation, and redesign stages of all major projects.
 

E. Program Administration
 

1) Recurrent Costs. Since the government of Mali has an
 
annual budget deficit largely made up by the French), and since
 
approximately 70-75% of its own budget is spent on salaries, it has
 
few resources to contribute to its development budget. Both AID/W and
 
USAID/Mali are well aware of the danger of initiating projects which
 
do not eventually become self-financing or which the country cannot
 
continue to support without foreign assistance. The CDSS shows some
 
examples of self-supporting elements that the rission has built into
 
its projects. Furthermore, the Club and CILSS have contracted with
 
the Harvard Institute of International Development "or an extensive
 
study of this problem in all Sahelian countries. Nevertheless, the
 
problem remains a serious one. The Director of Operation Mils candidly
 
admitted that he did not believe his Operation would ever become
 
self-sufficient. The rural health program is only beginning to get
 
underway so it is premature to assess whether a plan to sell medicines
 
and health services to the very poor will work.
 

The most realistic approach is to recognize, as the mission has, that
 
Mali will not be self-sufficient for a long period of time and to
 
continue to design and redesign projects which will involve a minimum
 
degree of recurring expenses and a maximum of self-financing.
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2) Local Infrastructure Problems. The last paragraph

of the CDSS stated that "Mali isa challenging, difficult place to
 
work." This states the situation somewhat euphemistically. One of
 
the major impediments to program operations has been the lack of
 
reasonably well-developed local infrastructure, principally roads and
 
communications. Given Mali's extensive land mass, transport and
 
communications under the best of circumstances present problems.

When these facilities are scarce, inefficient or expensive, as is the
 
case inMali, the seriousness of the problems of logistical support,

project coordination and monitoring, or the timely dissemination of
 
information are compounded. Some of these problems should ease for
 
the USAID this year with the installation or a badly-needed radio grid
 
which will link project operation sites to Bamako.
 

However, the difficulties of and constraints on the mission prog'am

stemming from primitive infrastructure are certainly not going to
 
disappear. These constraints place some limitation on the pace and
 
character of program expansion and argue for a sympathetic hearing

in AID/W on ways which the mission may propose in the future to
 
improve and extend program support services. For instance, the proposed

posting of a full-time direct hire employee in the remote First Region

will so increase the work load of the USAID's administrative office as to
 
make very persuasive the addition of another professional inthis office
 
in Bamako.
 

3) Counterpart Relations. These ranged from poor to very

good. Relations were complicated by the triangular relationship between
 
the USAID, contractors and counterparts created by host-country contracting

(see below).
 

The relationships between the mission director, his staff, and their
 
principal host country counterparts (e.g., at the Ministries of Rural
 
Development, Agriculture, Health, Foreign Affairs) appeared excellent.
 
Also, the relationships were generally good between the USAID staff
 
and the managers of the Operations, Actions, and various entities dealing

with the U.S. Livestock projects.
 

This was facilitated by the fact that the mission director spoke

excellent French, as did many of the staff. Inaddition, direct-hire
 
and PSC Malians on the USAID staff were treated as full-fledged staff
 
members. This also facilitated effective relations with counterparts.
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Points of friction arose primarily as a result of contractor
 
relationships. Because these were host country contracts, the
 
Malians felt that contractors worked for them and Malians were reluctant
 
to accept advice from the contractors who felt (sometimes rightly,
 
sometimes wrongly) that they knew best. Numerous personality conflicts
 
between counterparts and contractors can be documented (particularly

in the livestock area) and the problem continues,
 

4) Host Country Contracting. The mission inMali isone
 
of the few USAIDs which uses host country contracts in all cases.
 
There are several reasons advanced infavor of host country contracting.
 
Mission management believes that Malian national sensitivities are
 
such that the government would not have it any other way. Itfurther
 
gives Malians a sense of accountability for the money they receive and
 
the .iccess of the project. Italso teaches Malians useful skills
 
sucri as letting out competitive bids, Finally, last but not least,
 
it is AID policy.
 

However, we were informed of many problems arising from host country

contracting. Both contractors and some direct hire staff felt that
 
it causes delays because another bureaucratic (and sometimes less
 
efficient) layer is imposed which allegedly hampers implementation.

Since the Malians feel the contractors are working for them (even

though this is also true of USAID executed contracts), these critics
 
believe the Malians are more inclined to disregard contractors'
 
sound advice (e.g., regarding preventive maintenance, purchase of
 
spare parts) thus hampering effective project implementation.
 

Critics also believe that host country contracting encourages the
 
USAID to refrain from mediating disputes between contractors and
 
Malians at early stages, thus causing even further delays and letting

difficulties build up. Finally, some believe Malians feel less
 
accountability for the success of the project 'at least along mutually

agreed upon design plans) since the contract is theirs and they feel
 
they can manage itwhichever way they feel best.
 

5) Contractor Performance, Intwo of the mission's
 
newest projects, Rural Health Services Development and Rural Works, the
 
contract teams arrived on site ill-prepared to begin project imple
mentation. On the ORTS contract for the rural works project, the
 
team members arrived in Bamako over a six months period; they were
 
strangers to each other on arrival; they had had little ifany

orientation on the project at the office headquarters of the contractor
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in Geneva and apparently were not given a clear idea of what was
 

expected of them with respect to field implementation, It is also
 

our understanding that none of the team members, with the possible
 

exception of the team leader, had read the Project Paper,
 

On the Harvard contract for the Rural Health project, the situation
 

was much the same. Notwithstanding the excellent credentials of the
 

i'ndividual team members, they had not previously met. They were not
 

familiar with the project documents or AID contracting procedures.
 

Their orientation in Cambridge apparently was quite limited and
 

superficial.
 

Notwithstanding the intrinsic merit of these two projects, both have
 

had more than a few difficulties, largely of a non-technical or
 
These difficulties
organizational character, in getting underway. 


are traceable in some part to the inadequate preparation which the team
 

members received from their headquarters' offices before their arrival
 

in Mali.
 

There is no doubt room for considerable improvement in contractor
 

performance in pre-departure preparation of project personnel.
 

Orientation periods should be more systematic and informative.
 

The rule, rather than the exception, should be that all the team
 

members are brought together at headquarters for familiarization and
 
At a minimum the contractor
group discussions before departure. 


should assure that the team members have had the opportunity to become
 

thoroughly familiar with the project documents and be briefed as to what
 

is expected of them.
 

We urge the Africa Bureau in AID/W to look more closely at contractor
 
If it becomes clear that the problems in
performance in this area. 


are part of a more general pattern pertaining to other country
Mali 

programs as well, then appropriate measures should be devised to
 

improve this performance.
 

6) Personnel. Staff recruitment continues to be a major
 

problem particularly in the key area of agriculture, where senior jobs
 

in livestock and crops have remained vacant for more than 18 months.
 

The problem is apparently caused by the shortage within the Agency of
 
HowFrench-speaking agriculturists available for service in Mali. 


ever, some have suggested that the problem lies, at least in part, with
 

the inability of the personnel system to enforce the requirements of
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worldrwide service, and that there are qualified 
agricultural
 

technicians who are able to manipulate the system 
to ayoid going to
 

Mali.
 
to the
 

The use of personal services contracts has been essential 

during the past three years. American and TCtN 
mission's operatio. 

personnel service contractors have carried out the 

functions of
 

vacant direct hire positions for substantial 
periods of time, and
 
direct hire personnelterm contracts when

have also served on short 
were on home leave, having language training 

or absent from Post for
 

Local hire employees have also served as personal
medical reasons. 

service contractors.
 

Many are
 
The PSCs are integrated into the staff 

of the mission. 


former PCVs with good French and past experience 
in Mali; some have
 

been hired in Bamako, thus saving the mission the costs 
of transportar
 

The mission estimates that
 
tion and shipment of household effects. 


the average cost to it of a PSC (including 
support services when
 

is about $30,000, while the cost of a person
provided) in Mali 

contract with a firm or university is 

approximately

hired under a 

$110,000.
 

Although some measures are being taken 
to use former PSCs in other
 

ways (such as assigning them to host country 
contracts), it appears
 

that the legislative limitation on expenditures 
for PSCs from both
 

Operating Expense and Project Funds could 
cripple mission activities.
 

in addition to trying to make the regular
 
We believe that AID/W - must give serious consideration
 
assignment system work more efficiently 



to seeking repeal of Congressional restrictions on PSC 
employment or
 

programs in the 
reallocate PSC "quotas" among regional 

bureaus if 

Sahel are not to suffer severely.
 

Local employees were used extremely effectively 
in Mali. They
 

served in effect as deputy project managers or 
assistant program
 

officers; and they participated substantively 
in mission activities to
 

They regularly
 
an extent rarely observed by OAS in 

other USAIDs. 


attended both divisional and general staff meetings, were in
 

frequent direct contact with the Malian 
government, and, in general,
 

performed functions which in many African missions are performed by 
U.
 

S. direct hire personnel.
 

This utilization of local employees has advantages to the mission
 

in terms of cost and the ability to function 
with a smaller American
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presence. More importantly, however, itenables the Malians to
 
participate in the development of their own country. Further, the
 
presence of sensitive and competent Malian personnel on the USAID
 
staff has helped solve difficult problems quickly (particularly in
 
the livestock area), and has provided the mission with in-house
 
knowledge of Malian conditions which even the best trained foreign
 
social scientist cannot deliver.
 

7) Preoccupation with Projects,. The commitment and energy
 
that individual staff members devoted to "their" projects was commendable
 
in the sense that project responsibilities were being effectively
 
carried omt. However, this preoccupation with projects also has its
 
pitfalls. It is too easy to lose sight of the larger program framework
 
which the individual project ispart of. The fragmentation of a
 
mission inwhich there is little appreciation of the broader strategic
 
factors that give purpose and priority to the projects is,ironically,
 
one of the dangers of a hardworking, technically oriented staff which
 
introverts its talents and energies to serve specific project ends.
 
The corrective to this primarily is strong and perceptive program
 
leadership by the mission director who periodically must refocus
 
staff attention on vital program realities broader than those of the
 
individual projects.
 

The USAID management can use various devices to combat project
 
parochialism, such as interdisciplinary project committees and cross
divisional meetings and retreats designed to discuss common problems.
 
However, recognizing the problem is half the battle. The mission
 
director is indeed aware of the mission's present intense preoccupation
 
with individual project problems - implementation, evaluation, redesign,
 
etc., and is experimenting with ways to broaden staff perceptions and
 
concerns. The issue is raised here, however, since it will be a
 
continuing one as more projects come on line for implementation and as.
 
changes inmanagement take place in the USAID.
 

8) Preventive Maintenance. On a number of occasions USAID
 
management and contract personnel noted the poor preventive maintenance
 
on AID purchased vehicles being practiced by GRM agencies. Counterpart
 
organizations generally lack adequate facilities for repair, sufficient
 
equipment for repair, and trained mechanics and drivers. Equally
 
important, Malian management attitudes toward the importance of preventive
 
maintenance practices fall short of what isrequired,
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GRM officials apparently are coming around to the realization that
 
they need help in the field of preventive maintanance, Also, the
 
USAID recognizes the problems and near term corrective actions are
 
being planned. We understand that preventive maintenance components
 
are being built into the redesign of the Operation Mils and Livestock
 
projects. We would also urge the USAID to include within the Grant
 
Agreement for all new projects where there is a substantial vehicle
 
component, host government requirements for the development of
 
effective preventive maintenance systems, including technical assistance,
 
training programs, and the provision for repair and servicing facilities.. 
Further, the USAID and GRM might want to explore the possibility of
 
using the services of the PVO, Opportunities Industrialization
 
Centers International (OICI), which is now carrying out impressive
 
vocational training programs in Liberia and Ghana. We understand
 
that the latter involves training preventive maintenance personnel
 
for the Government of Ghana.
 

9) Source/Origin Waivers. For several years, the USAID 
has consistently received source-origin waivers for the procurement 
of veh'icles because there was no American supplier of pick-up trucks 
and other project vehicles in Bamako. Recently, however, International 
Harvester has agreed to open a distributorship in Bamako (with joint 
Malian and French ownership). GC is presently considering the issue
 
of whether procurement of vehicles and spare parts from this distributor 
would satisfy the source-origin requirements of the laws and Agency 
regulations. Its tentative opinion is that these requirements are 
met since it permits the mission to 'buy American' in terms of origin 
(which was the intent of section 636(i) of the FAA) and, since the
 
distributorship is a Malian firm, there appears to be no problem with
 
source (see Handbook 1, Chapter 5, Supplement D).
 

The major question now confronting the Africa Bureau is whether or
 
not it should redelegate to the mission director the authority to
 
procure on a non-competitive basis. Since International Harvestor
 
is the only supplier of American vehicles in Mali, and since the
 
distributor will maintain an inventory of spare parts, we recommend 
that the Bureau make such a redelegation, conditional, of course, on 
the fact that no other American firm opens in Mali. This would
 
prevent the necessity of a waiver every time vehicles needed to be 
procured, and given the situation, the intent of Congress and Agency
 
policy, would permit expeditious purchase of American vehicles.
 



-45

10) Coordination with the Peace Corps. Coordination
 
between USAID and the Peace Corps in Mali was among the best OAS
 
has observed in more than a dozen African countries.
 

Peace Corps volunteers worked directly on several USAID projects
 
(e.g., Riz Sorgho, Operation Mils, Rural Health Services Development).
 
They were generally treated as members of the project team, and their
 
participation and work product were almost indistinguishable from
 
that of direct-hire personnel, PSCs or contractor personnel.
 

Former Peace Corps volunteers were highly valued by the mission
 
because of their language ability, their knowledge of conditions in
 
Mali's countryside, and their ability to cope with the rough living

conditions, particularly outside Bamako. Many of the mission staff
 
(serving either as PSCs or in direct hire positions) were former PCVs.
 
The mission iscurrently attempting to recruit a PCV who is working

with the vegetable portion of Operation Mils as a full-time employee
 
to carry on the project. The USAID is also working with the Peace
 
Corps to recruit PCVs to work on specific projects (e.g., mechanics
 
to teach at the Central Agricultural College).
 

More than 50% of the projects financed by the Ambassador's self-help

fund were suggested by PCVs (sometimes as adjuncts to AID-financed
 
projects) and there was consensus at the Embassy, AID and the Peace
 
Corps that almost all of the self-help projects were genuinely
 
directed to Mali's development problems.
 

The only negative comment regarding the PCVs was made by a Malian
 
official who felt that the PCVs did not have sufficient educational
 
credentials to work on development programs. Both AID and the Peace
 
Corps community acknowledged that this was one handicap to the maximum
 
efficient use of Peace Corps talent. Malian officials, frequently
 
well-educated themselves, value advanced degrees, experience, age, and
 
an impressive curriculum vitae.
 

11) Regional Programs. The CDSS mentioned a problem which
 
we found to be a real one during our field visit. The mission is

"home to portions of some two dozen AID regional projects that include
 
Mali, yet no additional staff are ever provided to cope with them,
 
meaning that many of those on board have to double or triple up on
 
their responsibilities." While some of these projects were welcomed
 
by the mission (e.g., ICRISAT which is expected to coordinate its
 
agricultural research with Operation Mils), others were located in Mali
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Since the projects are
 without prior consultation with the mission. 

in Mali, however, the mission of necessity must serve as a liaison
 

with GRM officials, arrange appointments, provide a limited 
amount of
 

logistical support, and most importantly, monitor their activities
 

to make sure, among other things, that they do not conflict 
with or
 

duplicate bilateral activities.
 

The assignment of one person to handle all regional projects has been
 

considered, but we understand rejected primarily on the quite 
reasonable
 

grounds that these projects deal with so many diverse subjects 
that
 

no one person could be expected to monitor them; of necessity, the
 

affected substantive offices of the mission have to be involved.
 
would be to fully staff the mission
A better solution to the problem 


as we have discussed earlier. Further, AID/W as a matter of course
 

should have full consultation with the mission before establishing
 

regional or centrally funded projects inMali and with the USAIDs in the
 

other Sahelian countries as well.
 




