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EXECUTIVE SUMMARY 

This report presents findings of two brief case studies of the 
use of PL 480 resources as a developroent tool--the Tunisia Title 
I program, and the Mali Title II, Section 206 prugram. The 
studies stress identification, negotiation and implementation of 
self-help provisions and programming and monitoring of local 
currency sales proceeds. Analysis and lessons learned from each 
case are presented separa tely, followed by the pr ima ry 
comparative conclusions or lessons learned. A proposal for 
fur ther case stud ies is made. Add it i onal i nforma t i on on the 
respectiv~ country situations is presented in Annexes. 

The main comparative lessons learned a=e as follows: 

Focus. In both cases, objectives or self-l1elp provisions were 
initially sharply focused, and later amplified or varied to 
include related issues and variables. 

Mul tiyear Approach. Both programs were based on a mul tiyear 
approach. In Tunisia, a multiyear strategy was prepared and used 
as the basis for subsequent agreements and evaluations, although' 
the USG did not approve a multiyear commitment. In Mali, a 
multiyear commitment was formally made, consonant with a similar 
multiyear commitment made by a multi-donor group. 

Terms of Assistance. The terms of assistance varied considerably 
between the two programs. Howe~er, in both ca~es, the terms were 
clear, and did not differ significantly from one year to the 
next. Further, they depended on the resul ts of annual 
evaluations which reinforced host government performance on the 
self-help provisions. 

Other Donors. In the Tunisia example, the USG was the only donor 
to focus on a fertil i zer-fueled development s tra tegy. Other 
donor support has only recently been generated for this approach. 
In Mali, the USG became the last member of a multi-donor group 
supporting a cereals market liberalization policy, and benefited 
significantly from the efforts made by the other donors in 
advance of its own participation through the Section 206 project. 

Private Enterprise. In both cases, the PL 480 program supported 
an increased role for private enterprise. This was done, 
however, in the context of addressing other policy issues. 
Private enterprise was thus stressed where there was seen to be 
clear economic benefit to be derived from additional private 
sector activity. 

Coordination with other USAID Programs. In Tunisia, PL 480 and 
DA and ESF project support have been closely coordinated since 
the beginning of the PL 480 multiyear strategy. In Mali" some of 
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the effects of the cereals market restructuring project which is 
supported through PL 480 are likely to run counter to the 
objectives of some projects being funded with DA resources. As 
time goes by, this lack of complementarity in the Mali case may 
diminish as old DA projects wind down. 

Us~of Local Currency. In Mali, local currency proceeds of all 
members of the donor group are primarily used to meet deficits of 
the state cereals marketing parastatal to encourage the GRM to 
raise producer prices and raise consumer prices. In Tunisia, 
they are used to support a general self-help program in 
agriculture, with specific al10cations only starting in the third 
year of the multiyear strategy period.. In context, both 
approaches seem to be effective. 

Problem Analysis and Program Design. In both cases, good 
technical analysis has preceeded commi tment of funds, al though 
the source of the technical expertise has differed. The sense 
that there were mutually-agreed and sound technical underpinnings 
to the programs eased negotiations in both instances, although 
other, more broadly "political" concerns also played a role. 

Timing ~ USG Commitment. In Tunisia, despite the multiyear 
strategy development, the USG was willing only to make 
commitments year by year. In Mali, a multiyear commitment up to 
a specific level of commoditi.es was made at the outset, once the 
USG decided to participate in the restructuring project. In 
Tunisia, a multiyear commitment from Nashington would probably 
have been helpful. In Mali, USG willingness to adhere to the 
multiyear approach of the other donors seems to increase 
leverage, not decrease it. 

Understanding Host Government. Constraints. In both instances, 
negotiations and monitoring have taken int0 consideration real HG 
constraints, both economics and political. This flexibility in 
approach seems to have increased positive policy impact rather 
than the reverse. It has also allowed for mid-course correction 
where necessary, oased on a sort of early-warning system 
regarding targets and bench marks. This, in turn, improves the 
chances of negotiating policy changes over time, and increases 
USG credibility when a particular policy change is at issue which 
it will be hard for the HG to make. 

U.S. Representatives and Host Country Receptivity. Good personal 
and professional relationships have been crucial in both 
countries for ease and effectiveness of program negotiations. 
Continuity has also been very important for success. In Tunisia, 
continuity was provided by the iterative use of an outside 
consultant. In Mali, the same effe~t was provided by the 
long-term involvement of several key donor representatives 
including one particularly committed U.S. Ambassador. 
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The PL 48~ Resource as Leverage. In both instances, considerable 
positive policy change has been encouraged by skillful use of the 
PL 480 resource. In nei ther case has a heavy-handed use been 
made of the terms "policy dialogue" and "self-help provisions", 
both of which are often taken as offensive by host government 
officials. In th~ Tunisia example, other donors are now coming 
around to support the policy changes first advocated and 
supported by the USG in the PL 480 program context. In the Mali 
example, the USG has come around to providing concrete support 
for policy changes first sponsored hy other donors. These 
examples both provide support for the assumption that skillfully 
managed non-project assistance can yield positive policy results 
over a relatively ~hort pe~iod of time where projectized 
assistance may not be able to achieve the same breadth of impact. 

-iii-



INTRODUCTION 

This report pi:esents the findings and conclusions of two brief 
case studies of PL 480 food aid, one of the Tunisia Title I 
program, the other of the Mali Title II, Section 206 program. 
These case studies were carried out as a pilot effort, to see 
what kinds of lessons might be learned from this kind of an 
approach to PL 480 evaluation. 

The objectives which oriented data collection and analysis for 
the studies were as follows: 

• To understand better how PL 480 is being programmed, including 
the identification, negotiation and,monitoring of self-help 
provisions and the mechanisms developed to program and manage 
local currency sales proceeds. 

• To provide information useful for other USAID Missions to 
repl ica te successful exper ience in the use 0 f Ti t le I as a 
development tool, to improve on past performance, and to 
identify likely pitfalls in the process that should be guarded 
against. 

and approach for similar case 
in additional countries with 

This methodology, if applied in a 
then yield a series of lessons 

for design of new programs and/or 

• To establish a methodology 
studies to be carried out 
significant PL 480 programs. 
second study phase, would 
learned and recommendations 
redesign of existing ones. 

Tunisia and Mali were selected for the first, pilot-phase case 
studies on the following basis: 

• The countries are sufficiently small that .the case studies 
could be achieved in a short period of time; 

• A modest PL 480 program has been i\ operation long 
some results to have been achieved; 

for 

• Program emphases in the two countries are different, but each 
has fairly broad developing-country applications; 

• The programs are reasonably well documented, and have included 
periodic self-help reporting and evaluations; and 

1 In Mali, although the AID Title II, 206 Transfer Authorization 
was signed only in July, 1984, the USG had been involved with the 
activities of a multI-donor food aid group for four years prior. 
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5 Professional personnel with first-hand experience of the 
countries are available for interview, permitting maximum 
results with a minimum expenditure of resources. 

STUDY APPROACH 

A three-person team was provided by RONCO Consulting Corporation, 
the Contractor, to undertake the two country case studies. 
Originally, it ~as anticipated that all three team members would 
work together in Tunisia, and that one of them, together with a 
fourth person, would do the work in Mali. Due to scheduling 
problems, only two of the team members--the agr icul tural 
economist and the financial management spe.:::'ialist--visited 
Tunisia, acd the third team member (the organization specialist) 
carried out all the work in Mali. Before the country visits, 
however, all the team members had worked together to establ ish 
the research approach and to assemble 3 relevant S2t of materials 
on PL 480 in general, and on the specific country programs. 

Due to the fact that the agricultural economist had .already 
worked on the design and evaluation of the Tunisia program for 
several years, it was possible to condense Tunisia study efforts 
considerably. In fact, the Mission was already contracting with 
him to carry out an evaluation of the program prior and the 
development of a new program paper. While in Tunisia,. he and the 
financial management specialist reviewed documentation, and met 
with key officials in the AID Mission and in the Embassy, as well 
as in the GOT--primarily in the Ministry of Agriculture, which is 
the implementing agency for the program--but also those on other 
relevant GOT entities. 

In Mali, the organization specialist, who had been contracted for 
by the Mission to serve as a member of the evaluation team for 
another project, reviewed documentation, met with key Mission and 
Embassy personnel, with the Project Coordinator for the 
multi-do;~or Cereals Market Restructuring Project (PRMC) of which 
the new 206 program is part, with other donor representatives, 
and with a variety of GRM officials, including personnel of the 
parastatal which receives significant technical assistance and 
budgetary support from the proceeds of the sales of the donors' 
food aid. Although time was short, it proved possible to 
interact ~lith a number of key indivi~uals in Mali, and to gather 
a considerable amount of information. 

On return to Washington, the team met together several times to 
discuss its findings, and to develop an outline for the Phase I 

2 The team wishes to express its thanks to the staff of both 
l'li sSli ons and to the off 1c ial s of the coopera t i ng agenc i es in both 
countries. 
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report. In addition, they met with the FVA/PPE evaluation 
officer to discuss report preparation, and carried out a series 
of interviews with former and present AID officers who had been 
involved in the gene~ation of the two country programs, as well 
as with other donor representatives. 

The findings and conclusions which follow are, then, based on 
brief but intensive reviews of the two programs. They are 
presented in such a way that illustrative lessons learned are 
drawn out of the cases themselves, and comparative 
generalizations are also put forward on the basis of lessons the 
team was able to draw from the two case examples combined. These 
general izations are presented after the comparison between the 
two cases 'h~s been made, in order to discern those lessons that 
apply to both of them, as well as areas in which there appear to 
be contradictory conclusions to be drawn from each. 

Since the pilot studies were designed to emphasize the process of 
identification and negotiation of self-help measures and 
appropriate bench-marks for evaluation of success in meeting the 
self-help provisions, some of the materials presented in the case 
studies themselves may appear to be somewhat anecdotal. This is 
also a factor in the sense that a good deal of information 
included is gleaned from individuals who were interviewed about 
the process some years after it had originally taken place. In 
order to provide sufficient information about each country 
situation to give the reader interested in self-help provisions 
or local currency attributions a context,' additional background 
material is given in the Annexes. 

A final part of the scope of work for the Phase I studies was the 
identification of issues and questions that would be appropriate 
for investigation in a second phase, as well as a review of 
alternative methodologies for such a phase which would have 
varying implications for level of effort and cost. The issues 
and questions, as well as the discussion of future approaches, 
are presented at the end of this report. 
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CHAPTER ONE 

TUNISIA PL 480 TITLE I 

I. ORIGIN AND DEVELOPMENT OF THE MULTIYEAR STRATEGY 

Context 

By the end of the 1970's, Tunisia's rapid growth in GOP had led 
to s igni f icant increases in per capi ta income level s. As a new 
"middle income" country, Tunisia was seen by many in 'the U.S. 
Congress and the executive branch as an excellent candidate for 
"graduation" from the AID program. Yet, there were important 
political reasons for continuing to provide at least some 
symbolic support in order to maintain h'iscorically friendly 
Tunisia-U.S. relations. Due to the strategic position occupied 
by Tunisia in the North Africa/Near East geopolitical 
configuration, continuation of some military aid and military 
cooperation was planned. Prom a development standpoint, th~r(:> 
was also good reason to continue some economic assistance. 

Despite high per capita income levels, poverty continued to be 
widespread in most of rural Tunisia, and was particul~rly 
concentrated in the Central region. This impoverished area had 
not been touched by over two decades of U.S. assistance or by 
Tunisia's high overall growth rate. Within the U.S. country 
team, the idea of a "moral commitment" to Central Tunisia began 
to evolve in 1978-79. This commitment was eventually transformed 
into a proposal for a $37 million multi-sector package for the 
region. Meanwhile, a proposal was also being developed for $19 
million in U.S. aid to fund development of a supervised credit 
system for small- and medium-scale farmers. Ultimately, as part 
of the phase-out package, these two proposals were developed into 
projects which are still in implementation. 

Within the U.S. country team, consensus was not complete on these 
directions. However, a competing idea was funding a substantial 
ESP commodity import pr00ram (CIP). Those who backed this 
approach were thinking in terms of a multiyear strategy for 
phase-out. When the ESF CIP proposal was ultimately disapproved 
in AID/Washington, these same actors switched their 3ttention to 
other possible modes through which" to carry out a multiyear 
strategy. 

Ag~in, to provide a database tor the proposed phase-out, a review 
of U. S. assistance was carried out, including an agricul ture 
sector assessment. This assessment, completed in January 1981, 
stressed the finding that despite long and substantial donor 
support to agriculture, the agricultural growth rate was lagging 
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far behind GOP growth rates of 8%. . The timing of this revie'N 
coincided with the development of the GOT Sixth Plan, and 
conclusions of each were simil~r. The AID-funded team enumerated 
a series of key constraints to agricultural growth, many ·of 
which were substantially the same as those which were to be 
addressed by the GOT during the Sixth Plan period. 

Supporting the Sixth Development Plan 

Observers in the u.S. country team began to register concern that 
the Sixth Plan would attempt to address too many constraints to 
agricultural growth all at once, and that it would establish 
targets so ambi tious tha t they would be extremely d iff icul t to 
achieve" with ex.isting :r:esources. FO.r example, ambitious 
fertilizer consumption targets were established, including an 
expecially high rat~ of increase in use of Nitrogen. Nine 
additional publicly-operated warehouses and sales points for 
inputs were to be established, as well as additional central 
storage facilities for cereals. Research and extension were to 
be substantially expanded, as was credit available to small- and 
medium-scale farmers. 

Competing Approaches 

Once the ESF C I P had been disapproved, the u. S. r::oun try team 
sought other potential funding mechanisms for a multiyear 
atrategy. It was at this point that PL 48~ Title I began to seem 
a viable -option. Taking up their concerns about the magnitude of 
the Sixth Plan targets, they sought to propose a very sharp focus 
for a potential PL 480 program, in order to ensure that effort 
and resources would not be dissipated. What that focus should 
be, however, was again a subject on which there were' differing 
views within the team. 

The consul tant who had prepared the agr icul ture sector 
assessment, who had been brought back to help develop the 
strategy and the related PL 480 program, argued strongly that 
fertilizer distribution and use was a key constraint that could 
be made the focus of thE:! program. Some members of the Mission 
staff, including the agriculture officer, had some concerns about 
the appropriateness of a fertilizer-fueled agricultural growth 
strategy for Tunisia, especially qiven the broad v3riety of 
mi cro-eco 1 og ica 1 zones wi th i n the coun try a od t he absence 0 E 
research results on the the basis of which to be sure that 
fertilizer would really be appropriate for widespread use in most 
of them. 

3 See Annex I for the list of constraints 
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TABLE I-I 

KEY DATES IN TUNISIA PL 480 TITLE I CHRONOLOGY 

January 1981 

March 1981 

August 1981 

March 1982 

June 1982 

November 1982 

April 1983 

June 1983 

July 1983 

November 1983 

June 1984 

August 1984 

November 1984 

Agriculture Sector Review Completed 

PL 480 Title I Multiyear Proposal Program 
Paper Completed 

Transitional Agreement Signed 

PL 480 Title I Review Completed 
. . 

First "Multiyear Strategy" Agreement Signed 

Annual Joint Review 

Consultant Review 

Second "Multiyear Strategy" Agreement Signed 

Supplemental Agreement Signed (For the first 
time, specific local currency proceeds 
attributions made) 

Annual Joint Review 

Third "Multiyear strategy" Agreement Signed 

Annual Joint Review 

Preparation of New Multiyear Stategy Program 
Paper 
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On the other hand, there was no clear competing focus which was 
being backed by any significant group or individual within the 
country team, and the Sixth Plan was clearly emphasizing 
fertilizer use. In addition, the consultant was essentially 
following on with an approach that had been used successfully in 
other countries, and which was known to the program officer and 
the AID director to have succeeded there. In other words, there 
was a continuity in the prior experiences in other country 
situations shared by a number of the key actors in .the u.S. 
country team. 

In addition to the fertilizer focus, it was decided among the 
Americans that there should be a number of complementary actions 
included in order to implement the fertilizer-fueled growth 
strategy. It was decided that these would be included in the 
program, but that in the proposed annual evaluation process, the 
emphasis would remain on fertilizer supply, distribution and 
consumption. The other activities would be assessed in terms of 
their contribution to this key area. 

Implementing the Consensus 

Once these decisions had been made, the idea of a mul tiyear 
strategy was :naintained. This' idea of a mUltiyear approach to 
the critical constraints, complemented by a multiyear commitment 
by the USG for the requisite PL 480 commodites, was intended in 
good faith to encourage the Tunisian counterparts to remain 
serious about the targets they themselves had set. The idea of a 
multiyear commitment from the u.S. made it easier for those in 
the GOT who were backing these ideas to lobby for them wi th 
others who were less enthusiastic. 

Unfortunately for the process, the multiyear strategy and program 
was never formally approved as such by the requisite authorities 
in Washington. Yet, the GOT accepted the fact that the u.s. 
country team in Tunisia had been acting in gOOr; fai':h, and 
decided to continue to viel;J the suggested chang-es and relat2d 
targets as a multiyear strategy. The u. s. team, in order t') 
maintain their good faith position, promised to do their best to 
ensure that the USG would make its "best effott" to continue PL 
480 support over the strategy period of three to four years. 

According to the recollection of severQl of the ~ey u.s. 
officials involved with the negotL'ltion process in Tunisia, a 
sort of "conspiracy" developed within their own group, and 
between them and the Tunisians. That is, everyone agreed that if 
they all called the approach a "multiy~~ar 3trJtc?(JY" often and 
1 0 n 9 en 0 ugh, t his W 0 u 1 din its elf e x t~ r t .'.J U f fie i 10' n ': 1 elf era tJ eon 
those in the GOT who were not already convinced that the 
objective would be achieved. They noted thilt in Tunisi~, even a 
powerful minister must engage in bureaucratic and political 
gamesmanship--"he must exert pressure for p(;o>ople to do 
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something". In this instance, the mul tiyear concept provided a 
way for key GOT actors to implement reforms, claiming U.S. 
pressure as one of the reasons for doing so. 

Negotiating Self-Help Provisions 

Given this in-country acceptance of the mUltiyear strategy idea, 
it remained to negotiate annual PL 480 Title t Agreements. The 
Program Paper which had been prepared with the assistance of the 
key consultant, was submitted in the third quarter of FY 1981, 
with plans for a 1981 "Transitional Agreement" to bridge the 
transition from the prior PL 480 program. At the time this 
Agreement was signed, a study of private-dealer fertilizer sales 
margin requirements was initiated by the Tunisian parastatal 
fertilizer consortium. The study was paid for by the Tunisi.ans 
themselves .. As a result of the study findings; in November of 
1982, margins were quadruplej and supplies made available to 
cooperatives and other private dealers. The Agreement also 
called for technical information to be channelled through these 
new dealers, and this was initiated in January 1984. 

The first of the "multiyear strategy" agreements of June 1982 
contained almost all the measu~es proposed in the Program Paper. 
These had been negotiated with the Ministry of Agriculture during 
the preparation of the PP itself in 1981. This was an iterative 
process, during which technicians from the USG side and those 
f rom the pl ann i ng un it in tr.e MOA discussed opti ons , sel f-he lp 
provisions and proposed targets over a period of weeks. Since 
most of these had s~bsequently been included in the Transitional 
.~greement, the negotiation of the 1982 agreement was relati.vely 
straightforward. 

Here it is important to note that this repetition was a purposive 
approach. The targets were ambitious, and while some were being 
met, it was thought appropriate to continue to stress the same 
focuo and targets over the whole strategy period, with little 
addition of other activities. Thus, the June 1983 Agreement 
basically repeated the one for 1982, i.ncluding Jome minor 
additions and statements ~f progress and of concerns about 
elements that were lagging behind target schedules. 

While there have been some shortfalls in achievement of targets, 
progre~s has been significantly improved since the program 
started. Fertilizer supplies are much less erratic, the 
distribution system larger, and consumption has been growing 
steadily. Growth targets have been exceeded for phosphate, but 
for nitrogen, achievements were 15 to 18% short of targets in 
1982-33 and 1983-84. New fertilizer and grain storage facilities 
are under construction, though behind schedule; major 
improvements have been made in price policy; credit is being 
expanded. Research alld extens ion have been expanded, but there 
are some areas where severe problems exist--the most serious are 

-8-



in capacity to do soil analysis and in soil analysis-fertilizer 
response research and in the conservative scheduling of nitrogen 
shipments. 

Linking Self-Help and Local Currency Proceeds 

The Supplementary Agreement of July 1983 was to some extent a 
departure from the previous agreements in that it outlined the 
specific uses to be made of local currency sales proceeds for the 
first time. The key was financing the AID-assisted APMANE small­
and medium-farm credit program, including some specific 
undertakings directed at improvement of that program's 
operations. Whiia this was essentially consistent with the broad 
goals of the strategy, it al~o constituted something of a 
departure from the past. This has led to some uncertainty and 
problems in subsequent eva I ua t ions and in sel f-help repor t i ng. 
III the end, the cred it aspects tended to be dea 1 t wi th in less 
detail than the main fertilizer-related provisions and targets. 

The 1984 Agreement allocated some resources to service coops, but 
otherwise returned to the earlier format. This followed the 
approach of the 1983 Supplementary Agreement in that it specified 
some LC applications, but did not specify in detail changes in 
project operations. 

The Cons~ltant's Role 

Throughout this period, visits by the key PL 480 consultant w~re 
scheduled twice a year to coincide with formal reviews. He and 
one of the USAID staff visited every individual and entity that. 
had been involved in implementation of the program, agreement by 
ag reemen t I as we 11 as' those tha t mi gh t reasonal: ly be expected to 
be included in implementing subsequent agreements. These visits 
tended to s t irriul ate all 0 f those i nvo I ved, both in the GOT and 
the u. S. country team, to ra i se and resol ve issues tha thad 
ari~en since the last visit. This system worked well, but may in 
some ways have been a disincentive for those based in Tunisia to 
meet and resolve issues together in the interims bett ... een such 
visits. However, given the short staffing of the USAID, and 
corresponding fluctuations of coordination responsibility for PL 
480 in the GOT, it is unlikely that there would have been more 
contact on an on-going basis without the consultRnt visits, but 
rather the reverse. 

During some yearly visits, the consultant assisted in drafting 
both the content and language of the annual agreement. In 
others, he was more involved in specifying--with the GOT entities 
concerned--the content of the agreement rather than its formal 
wording. In all .years, negotiations of regular annual agreements 
were handled by the USAID and Embassy staff, not by the 
consultant. 
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II. DEVELOPMENT AND NEGOTIATION OF A NEW PL 480 MULTIYEAR 
STRATEGY AND PROGRAM 1985-1987 

Designing a New Strategy 

Continuing with the process outlined above, in Novemuer 1984 the 
senior PL 480 consul tant was asked by USAID/Tunis to return to 
Tunisia to assist in the development and negotiation of a new 
multiyear strategy and program for PL 480 Title I. This time, 
two additional consultants were also requested, one to help 
design improvements to a soil testing service for farmers, and 
one to work on organizational aspects o~ the program and on 
preparing the progtam paper. 

The consul tant team met wi th the agricul tur·e staff in the AID 
Mission, ind made site visits to existing labs, to Regional 
Agricultural Development Commissions (CRDAs) in key agricultural 
production regions, and visited with all of the directorates in 
the MOA that had been involved in the past PL 480 program or 
seemed likely candidates for involvement in the new program. 
These meetings included heads of directorates as well as members 
oft he i r t e c h n i cal s t a f f s • I n add i t ion, anum be r 0 f me e tin 9 5 

were held with the Planning Directorate, and with representative.s 
of the Inti:~rnational Cooperation Directorate, to establ ish what 
had been accomplished since the summer, 1984 evaluation, to 
convey to them the results of initial lTI'.?etings '.-lith technical 
directorates and parastatal organizations. Later, additional 
meetings were held to discuss with them the preliminary outlines 
of the proposed new self-help provisions and local currency sales 
proceeds applications. 

t\fter these first meetings, the team prepared a draft of a 
summary of the key self-help provisions and LC applications for 
discussion with the Ministry, and then met '.-lith the Planning 
Directorate to discuss them point by point, with special 
attention being given to the specific language used in each case, 
as well as to the substance of each suggestion and its 
implementation implications. Based on results of that meeting, 
further discussions were held with the USAID Director, so that 
there would be appropriate input from both sides for improvements 
and changes to the draft summary. 

At the sam e tim e t hat the tea m was me e tin 9 \v i t h key GO 'r act 0 r s 
and the AID r·1ission Director to r,~fine the summary document, 
meetings continued ;:It the technical level t') specify and design 
the sub-projects that would be funded with the local currency 
sales proceeds, as well as the administratlve 3rrangements 
required to ~ake implementation of these sub-projects feasible. 

Sub-project activities eventually fell into two broad categories. 
The first catl?gory was those acti'litil:s '.-lhich were wlthin the 
manageable interest of individual agencies within the MOA 
administration. Here, examples were service cooperatives and 
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small farmer credit under DAPME, the agency which assists small­
and medium-scale farmers. In these cases, funding from PL 480 
proceeds could essentially follow the normal GOT budget 
allocation process, although these funds would be additional to 
what the GOT would otherwise be able to provide~ 

The second category included activities which cross-cut normal 
MOA bureaucratic lines. Here, examples were adaptive research on 
plant/nutrient correlations, soil testing services for farmers, 
on-farm trials on weed control measures, and applied varietal 
L'esearch. Each of these areas involved Clt least two agencies 
within the MOA itself, and/or within other entities involved in 
the agriculture sector. 

A key constraint that had been identified in past evaluations was 
that efforts of these kinds required a mechanism for substantive 
coordination and for improved financial management. It was in 
this context that the idea of placing substantial LC proceeds in 
a special operating account in the financially autonomous Office 
of Cereals emerged. A former AID-sponsored project, known as 
p"'~~ect Bl~ (project Wheat), was used as a model since it had 
been seen as extremely successful by the GOT. Plans were 
outlined for on informal technical committee to be formed, as 

_well as for formation of a formal management committee to approve 
technica: proposals from diverse entities involved. within the 
Office of Cereals, a project manager was to be appointed who 
would act on the recommendations of these committees to provide 
funds for operating expenses requi~~d for these sub-project 
activities. 

This approach to creating an operating funds account was 
developed at the suggestion of key MOA officials. It was adopted 
by the team and the Mission instead of a "Special Account" for 
all of the LC proceeds for several reasons. First, it has been 
clear for some time tha t the Go'r would not accept a spec ial 
account for all LC proceeds from PL 480. In an informal 
discussion with the Minister of Plan, one team member raised this 
question, to which the reply was that the main appeal of PL 480 
Title I was the ~lexibility of the LC programming possibilities, 
which would be vitiated by setting up a formal special account. 
Second, in the view 0 f the team, given GOT con tr i but ions tOloJa rd 
meeting the policy goals established in the successive PL 480 
Ag reemen ts , a s we 11 as prog ress toward ach iev i ng ta rge ts , the 
supposed leverage which would be provided by creation of a 
special account is not needed. Third, the directors MOA entities 
that ha'Je been involved in PL 480-funded activities since 1983 
agree that it is only the operating funds that are slow in 
coming; investment budget funds are not a problem, and can 
continue to be handled using the normal GOT budget approach (see 
Section III). 

Working out these funding arrangements, 
administrative structure, was nearly 
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developing the substance of these sub-project proposals. This 
was because it became clear to all of those involved in the 
design process that without this kind of funding flexibility, it 
was unlikely that the substantive targets would be achieved. At 
the same time, it had become clear that getting agreement within 
the GO'l' on th is kind 0 f an a- typ ical fund i ng approach would 
likely be quite difficult, especially because it would depart 
from the budget approach of the Ministry of Plan, and from the 
GOT budget cycle. However, as the design process continued, 
there was overall agreement that this was the way to go, and that 
the strongest representations possible would have to be made to 
the MOP that these administrative and funding arrangements were 
key to approval of the next tranche of PL 480 Title I support. 

A related departure from the past concerns provision of u.s. 
dollar support for key expatriate technic~l assistance efforts. 
These will' primarily be in the areas of soil testing and 
plant/nutrient correlation research, varietal improvement and 
weed management in cereals, as well as small farmer credit. In 
the former case, the TA will be additional to any foreseen under 
the AID Mission's DA and ESP-funded projects. In the latter case, 
TA will be drawn from the anticipated second phase project in 
support of the existing"APMANE credit program. Total u.S. TA is 
estimated at $3.5 million over five years. Some additional 
dollar funds will be allocated for purchase of laboratory 
equipment and vehicles. 

At one point, AID officials expressed the view that these funds 
should corne from the $20 million earmarked for Ef.P for Tunisia in 
PY 1985. The GOT, however, had already expressed strong 
preferences for the application of these funds before the new PL 
480 strategy was being designed. At another point, it was 
though t tha t the GOT should pay these costs i tsel E, f rom the 
foreign exchange freed up by the concessional sales of PL 480 
Title I commodities. Although this might remain a possibility, 
a t the time the design team left, the Mi ss i on seemed 1 i kely to 
agree to provide these funds from existing and planned projects 
in its own portfolio, given the build-up of the USAID/Tunisia 
program. 

Reinforcing the Consensus 

In a departure from previous visits, the AID Food And Agriculture 
Officer suggested that in this case, the team meet finally with 
key actors in the Ministry of Agriculture, and then that the 
Minister of Agricul ture be asked to convey the resul ts of the 
discussion in the form of the summary proposal to the Minister of 
Plan. This was an attempt to ensure that within the MOP, the 
proposal got a hearing at the highest level, and that the point 
be made and taken that the MOA was strongly supporting the team's 
proposals. It was also stressed by the USAID that the proposal 
had essentially been joint~ developed with the appropriate GOT 
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representatives, so that it should not be seen or treated as a 
USG proposal. 

During meetings with the Planning Directorate and the 
International Cooperation Directorate, there was overall 
acceptance of the summary proposal, although in some instances, 
there was a request for reworking of some of the language, so as 
to make it palatable to other entities in the GOT. From the 
beginning, somewhat in a spirit of humor, the Directorate staff 
had suggested that the new strategy and program proposal not yet 
again put fertilizer as the first priority. This was not 
apparently meant to be taken as a withdrawal on the part of the 
GOT from past undertakings from prior years' agreements, but 
rather to make the point that something that seemed to be merely 
"more of the same" would be anti-climatic at best, and 
self-defeating at worst. 

A key negotiating point made by the GOT was that they would not 
be willing, absent a multiyear commitment of funds, to make a 
multiyear commitment in terms of the self-help provisions. That 
is, they WOUld. seek to have self-help targets in each annual 
agreement phased so that they corresponded with the level of 
support from the USG reflected in that" agreement. This was 
something of a departure from the initial understanding under the 
first multiyear strategy described above. It seemed to have been 
intended as a way of encouraging the u.s. country team to make as 
strong representations as possible to the appropriate authorities 
in Washington about increasing the proposed PL 480 levels for 
Tunisia for FY 1985 and beyond. 

Thi s was seen to be necessary to the exten t tha t, due to the 
drought in Africa, and especially to stepped-up commitments for 
food aid to Ethiopia, the likelihood that Tunisia would get $HJ 
million in PL 480 for FY 1985 had significantly decreased. Thus, 
$5 million looked to be the limit unless there were a 
supplemental appropriation. Even if there were a supplemental 
appropriation, there was no certainty when the proposal was being 
negotiated with the GOT in December 1984, that Tunisia would have 
a high place 'on the priority list for supplemental PL 480 levels, 
although the Ambassador had specifically made such a r~quest 
during his trip to Washington at the end of November. 

Self Help Provisions and Targets 

Despite the humorous request that the new strategy not simply 
repeat the same self-help provisions (policy objectives) and 
targets relating to fertilizer, a concerted effort was made to 
maintain the impetus already achieved in these areas. The 
summary strategy document that was eventually agreed upon between 

"the USAID and the MOA contained nine self-help provisions, each 
of which was presented with a related target or set of targets. 
These are included here as Figure I-I. 
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Essentially, the first provision includes the three program 
innovations that were worked out by the team and the MOA during 
the November-December team visit. Provisions 5, 6, 8 and 9 also 
reflect new concerns or departures from past self-help provisions 
and agreed policy measures. The others, as may be seen from the 
phr.asing, deal primarily with reinforcing past GOT actions 
relating to fertilizer supply and distribution, small farmer 
credit, and service' cooperatives, as well as central storage 
capacity for the GOT. 

In part, the ordering of the self-help provisions and related 
targets reflects the MOA's concern that the new strategy not 
s imply appear to be "more 0 f the same". In par t, however, it 
reflects consensus on new departures which--in association wi th 
the old fertilizer-fueled growth strategy--are now seen as 
critical to real and continued agricultural growth for Tunisia. 
In line with the MOA's concern that targets reflect annual PL 480 
commitments, the targets are largely broken down by year of the 
strategy period, based on current assumptions of the time it will 
actually take to achieve them. It is also agreed in the summary 
and the Draft Program Paper that a special joint evaluation to 
take place after two years will address progress in meeting these 
targets, and determine whether they are still realistic. 

The content of the proposal for self-help provisions and LC 
applications closely reflected the team's per~eptions of GOT 
priorities as put forward in individual and group meetings with 
the MOA Directorates. At t~e same time, it reflected USG policy 
dialogue concerns and priorities. Here, particular emphasis was 
placed on reducing input subsidies and increasing interest rates 
for agricultural credit. A decision was taken to propose, pased 
on a MOA suggestion, that LC operating funds be brokered' by the 
National Cereals Office, which is a financially autonomous 
organization, so that they would be clearly additional and more 
likely than in the past to reach their intended recipient 
entities in a timely manner. This approach was taken in 
preference to trying to establish a Special Account for the whole 
of the LC proceeds, since it seemed more likely to be approved by 
the MOP, and to serve essentially the same purpose without 
raising the negotiating "ante" to unacceptable levels. 
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Figure I-I 

TUNISIAN POLICY AND PROGRAM MEASURES LINKED TO PL 480 SUPPORT 

(SELF-kELP PROVISIONS) 

1. Increas e efficiency of Tunis ian agriculture 

a. Carry out large-scale nutrient application correlation 
research and demonstrations and make soil test services 
widely available to farmers. Provide foliar and water 
analyses to farmers to guide production season decisions on 
fertilizer and water application and other practices. 

b. Increase effectiveness and reduce cost of weed control, 
especially in cereals, by developing and applying an 
integrated approach to weed management. 

c. lnt·roduce, tes t and disseminate higher-yielding grain and 
legume varieties for different regions; develop suitable 
grain and legume rotations for different regions. 

2. Continue policy of annual review of output prices and provision 
of adequate incentive~ for increased rates of adoption of 
agriculture production-increasing technology. This will be 
particularly important as the Government implements its 
announced policy of lowering subsidies on ippu.ts. 

3. Continue pr06ram and policies to increase use of 
production-increasing inputs: 

a. Expand the fertilizer supply and improve the distribution 
network to achieve plan target, e.g., 130,000 MT of AN in 
1984-5 (in order to avoid possible interruptions in flow). 

b. Where appropriate, substitute lower-cost forms of 
fertilizer--DAP and MAP. 

c. Complete construction of 17 OC and 9 STEC input warehouses. 

d~ Continue to provide incentiyes for greater private 
enterprise involvement in input distribution. 
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e. Modify fertilizer prices and price relationships and 
subsidies to more accurately reflect true prices of Nitrogen 
relative to Phosphate and soil needs. When adjustments are 
made to reduce subsidy costs, prices of TSP should be raised 
more rapidly than AN prices to 2rovide a parity between 
costs of a kg of N and a kg of P2 0S. Additional steps 
should be taken to advance shipment and increase supplies of 
Nitr05en-containing fertilizers. 

f. Conduct quarterly reviews of prices paid for fertilizer to 
ensure that they reflect world FOB price levels. 

4. Develop and finance farm service cooperatives to handle inputs, 
market outputs and "retail" production credit to small and 
medium size farmers. Study the possibilities of mobilizing 
rural savings and provide additional resources to service 
cooperatives to be used for credtt to small and medium farmers. 

5. Commission special studies to evaluate progress in increasing 
agricultural production, identify problems and design progra~s 
to increase production on small and medium-size farms. 

6. Evaluate the potential for supplemental irrigation for cereal 
crops. Tnls study will lnclude evaluation of the potential for 
privately-owned and operated supplemental irrigation systems. 

7. Complete construction/rehabilitation of 154,000 MT of Office of 
Cereals grain storage capacity. 

8¥ Improve the financial viability of APMANE. 

9. Assign responsibility to an individual in the Mini.stry of 
Agriculture for overall PL 480 program direction and 
coordination, with similar individual assignments in the 
Ministries of Planning, Finance and Foreign Affairs. 
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SPECIFIC PLANS AND TARGETS FOR GOT POLICY AND PROGRAM MEASURES 
, LINKED TO PL 480 SUPPORT ( SELF-HELP TARGETS) 

Some of the principal actions planned, and targets for self-help 
provisions, keyed to the GOT Program and Policy Measures enumerated 
earlier in this section follow. 

Policy Meas ure 

1 a 
Soil analysis and related 
field correlation trials 

1 b 
Weed management pro~ram 

1 c 
On-farm varietal evaluations 
and rotations 

2 
Price incentives 

3 a 
Expand fer~ilizer supply 

Target 
1985/86 agricultural year: 

7,800 soil samples 
100 on-farm trials 

50 demonstrations 
On-station trials at 10 sites 

100 on-farm trials 
50 demonstrations 

100 on-farm cereals trials 
50 legume trials 
50 demonstrations 

On-station trials at 10 sites 

Annual Review and any price changes 
announced by November 

1984/85 agricultural year: 
AN 130,000 MT 
TSP 95,000 MT 
1985/86 agricultural year: 
AN 135,000 NT 
TSP 100,000 MT 
1986/87 agricultural year: 
AN 14u,OOO MT 
TSP 105,000 MT 
(targets are in Nand P equivalent in 
AN and TSP) 
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A final meeting was held prior to the team's departure with the 
concerned Directorate heads in the MOA and the Minister's chef de 
cabinet. This was based on their prior review of the English and 
French-versions of the revised summary paper. 

Interestingly, the results of this meeting as conveyed to the 
team were extremely positive. Apparently, there were no 
objections raised to any of the self-help provisions and related 
targets except for the wording of one which related to raising 
interest rates on agricultural credit. Here, the objection was 
not necessarily to the idea of reviewing these rates and 
attempting to see what possibilities might be for raising them 
slowly, but rather to the wording which made this an essentially 
U.S.-authored exhortation to the GOT. The feeling in the MOA 
seemed to be that to leave the wording as it was originally 
written would ·be counter-productive within other GOT entities, 
including the MOP, and thus might prejudice their acceptance of 
the terms of the program summary overall. 

Despite the earlier plan that the Minister of Agriculture should 
present the summary of the proposal to the Minister of Plan 
directly, at the last moment, the team was asked to have a 
meeting with the head of Cooperation at the MOP. This meeting 
was attended by the team, the staff of the AID Food and 
Agriculture Office, the Deputy Director of the Planning unit in 
MOA, and the Director of International Cooperation in the MOA. 
The meeting 'lias essentially to transmit the program summary to 
the MOP, while the team was still available to discuss it, and to 
attempt to get a provisional reaction from MOP concerning the 
possibility of placing LC proceeds in an operaking funds account 
'IIith the Office of Cereals. While the MOP representative was 
unwilling to make any commitment to this effect, without 
recommendations from his Budget Division, he noted that any 
proposals for LC programming that fell within rubrics of the MOA 
budget for the year could be approved, while those that did not 
would have to be reviewed on a case-by-case basis. 

A key point made at this meeting was that the MOA felt that this 
should be regarded by MOP as a joint proposal, not as a U.S. 
proposal as originally stated by the MOP representative. This 
overt support of the proposal by the MOA was essentially a new 
departure frum past years, as was the fact that it was the 
Minister of Agriculture himself who asked the team to be 
available for the presentation meeting with MOP. 

Another key point had to do with the matter of multiyear 
commitments from the USG, and the o'/erall funding levels that 
might reasonably be anticipated. Here, the u.S. representatives 
at the meeting explained the background, includin<]' the problems 
for total Title I commodity commitments posed by the African 
drought, and the fact that Title I did not allow for multiyear 
commitments by the USG. Reference was made, as in prior years, 
to the local U.S. country team's good faith in attempting to get 
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Washington to accord the highest levels to Tunisia possible, and 
to ensure tha t there would be fund ing ava i lable on an annual 
basis throughout the proposed new multiyear strategy period, 
based on the results of annual evaluations. 

The next step in the process, namely the contractor forwarding to 
the USAID the final version of the Program Paper, which would 
then be translated into French and forwarded to the GOT was 
outlined. The MOP representative indicated that he would 
undertake to have this paper reviewed within the Ministry as 
quickly as possible, so that the background decisions for the 
negotiation of the 1985 PL 480 Agreement could take place in 
April, as usual, including the detailed proposals for 
applications of the LC sales proceeds. 

As the team departed, there· was an overall feeling that the joint 
development of the new multiyear strategy and the accompanying 
multiyear proposal for self-help provisions and related targets, 
supported by detailed programming of the LC sales proceeds, had 
been extremely successful. Particularly,·i twas fel t by all 
concerned tha t a true consensus had been developed between the 
MOA and the USAID, through the activities of the design team and 
the staff of the Food and Agriculture Office. The efforts of the 
AID Mission Director in meeting with the Cooperation Directorate 
of the MOP earlier in the week were seen as yet another 
indication that the USAID--and through it the U.S. country 
team--was trying to support MOA initiatives and interests on 
which there was considerable internal agreement in the MOA, as 
well as potential sympathy in other concerned GOT entities and 
agencies. What remained to be seen was whether., together, the 
MOA and the U.S. country team could exert sufficient leverage on 
the MOP and the Ministry of Finance to ensure that the conte~t of 
the self-help provisions--and especially the programming for the 
LC proceeds--would be accepted and del i vered on in the coming 
months and years. 
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IIIo LOCAL CURRENCY PROGRAMMING - THE PROCESS 

Evolution of the LC Programming Process 

The initial concept set forth by the Mission-drafted program 
documents was that the provision of PL 480 financing would free 
up foreign exchange which the Tunisian Government would then 
apply to expansion of fertilizer imports, particularly imports of 
ammonium nitrate. The Government was also to undertake 
complementary actions which were spelled out in the Program Paper 
and further elaborated and clarified in the annual agreements. 
Costs of increased fertilizer and complementary actions were 
estimated to be at least three to four times the PL 480' 
commitment. It was the intent of the program designers, 
including the GOT participants, that as long as needed resources 
for these porposes were provided as and when necessary, and 
supporting actions taken, no further accounting for use of 
U.S.-provided resources would be required. 

In the implementation of the program, however, this approach was 
either forgotten or overruled; as a result, specific attrIbution 
of resources came to be required. The first specific agreement 
on uses was contained in a letter from the Ministry of Foreign 
Affairs to the USAID of March 28, 1983 which reported allocation 
of resources from the 1981 and 1982 Agreements ($l~ million each 
less 15% down payment) and proposed allocations for the 
anticipated 1983 Agreement. 

There Is no clear evidence that this shift in the u.s. position 
weakened the' position of implementing agencies in obtaining 
support for their budgets in the principal self-help areas. The 
earlier refusal of the USG to explicitly support a multiyear 
proposal was reported by Ministry of Agriculture officials to 
have been a blow to their prospects for obtaining comprehensive 
support of the program defined in the multiyear strategy paper 
and i ncorpora ted in the subsequent agreements. Aga in, whe ther 
this has been a significant factor is difficult at this time to 
determine. 

Clearly, even if it initially created a diminution of support for 
the program outside the Ministry of Agriculture, this appears no 
longer to be the case. In fact, the program now appears to be 
accorded nearly as strong support in other broadly involved 
ministries (Planning, Foreign Affairs) as it does at senior 
pOlicy-making levels in the Ministry of Agriculture. At this 
point the consequences of u.S. official refusal to agree to 
multiyear support and of U,S. insistence on programming of "local 
currency proceeds" for program operations are not negative. 
Programming of LC proceeds is broadly accepted. However, the 
lack of a multiyear USG commitment somewhat weakens the US(:;IS 
negotiating position for self-help targets. U.S. personnel 
involved in program discussions still find themselves 
substituting personal assurances of best efforts to obtain 
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year-by-year U. S. support 
commitment if the GOT 
jointly-developed program. 

for a 
would 

specific 
explicitly 

U. S. three-year 
support this 

Recently, explicit support of the undertakings contained in the 
Agreements, which has been provided by high-level U.S. officials 
in !lleetings with senior GOT officials, has been an important 
factor in gaining and reinforcing GOT support for the program. 
Of particular importance were expressions of clear understanding 
of the program and full support of its directions provided in the 
meetings of the three U.S. A!llbassadors with principa~ GOT 
ministers, of U.S. Secretary of Agriculture Block in his visit to 
Tunisia and on signing of the 1983 Supplement in Washington in 
1983, and of AID Near East Assistant Administrator Ford on two 
visits to Tunisia. These indications of hi~h-level U.S. 
familiarity with, and support of, PL 480 progra~ details clearly 
reinforced GOT support. 

Not until the 1983 Agreement did the Mission start ~pecifi£ 
programming of the Title I LC before the signature of agreements. 
For example, the 1983 Supplemental Agreement stated specifically 
that the LC generated under this supplemental agreement wo~ld be 
used ror expanding small far:ner credit. Prior to the 1983 
agreement, agreements between the GOT and the U.S. did not 
specify how the local currency generated would be spent. Rat~er, 
they specified self-help provisi()ns prL1cipa~ly in t:,e area of 
fartilizer supply, distribution and consumption. The 1984 
Agreement specifically programs $5 million of the LC for 
development of service cooperdti:Jes. Prior to the 1983 
agreement, programming was done "ex post" in the sense that .Jfter 
the generation and spending of LC in the self-help ~reas, the GOT 
rep 0 r ted tot h e His s ion ( ex c e p t for the Y Ie? ':H S 1 9 7 7 - 1 9 8 (J w hen i t 
did not report) the amounts spent in each self-htJlp area. 

When it bl'?came clear that programming of lOClll currency would be 
required, the GOT and USAID ~qreed that those resources be 
programmed primarily in support of the self-help provisions 
included in \:he Agreement. Thus, the allocations up to now, 35 

shown in Table I-2, are devoted to th.~ s2If-hel~ provisions 
identified in the Agreement. The .Jllocations frn 1981 and LJ82 
shown in the Table ha'Je been reviewed and approvC'd by the O. S. 
Au d ito r s • T his i s t a ken torn e ant hat t h f.! use i s r E~ 1 .. 1 t (~d t 0 the 
self-help provisions. It i.s doubtful howe'ler, thdt all these 
specific' allocation::> from 1981 and 1182 would I1Ll'/(~ be.?t1 <1rri '.'ed 
at held this process been initiated when tht? multiYf.~;H Pr'Jgrdm 
Paper was b,:>ing prepared. 

The 1983 allocations as f-?stablishe,1 by the December 12, lq83 
US,; I D I.: t t I~ r , con for m e del os ely tot he 0 r i (J i n il 1 pro <] r -1 m 
prioriti8s. ()n(~ possible exception is the FOSDl\ alloc,lti,)n for 
w hie h the s pee i f i c u S t~ be i n CJ m.) d e til a 5 not c 1 ~ a rat the tim (~ 0 f 
the evaluation. FOSDA is ;) combined credit and in1lestment 
subsidy program with generally low r~covery rates and a 
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substantially subsidized interest rate. In the 1983 PL 480 
Supplement and the 1984 Agreement, specific allocations have beei 
agreed upon. These are be i ng trea ted as "no-year" 1 i ne items 
in the GOT budget, to be released for their specific purposes and 
to be audited and accounted for as such. This method of 
allocating, auditing and reporting has appeared quite adequate 
fer U.S. monitoring purposes. 

Further, it appears that funds 50 handled will be additional to 
resources provided for these purposes in absence of the PL. 480 
program. The uses contained in these agreements more closely 
reflect the emphasis and priorities of the PL 480 strategy than 
do prior allocations. That is, they reinforce the orientations 
fostered by the self-help provisions. The local currency 
allocation3 for APMANE Credit, Central Tunisia Development, 
Family Planning, and DERV Research provide funding for activities 
supported t,lith other USAID assistance resources. The resources 
provided to IFAD and WFP credit support other (multilateral) 
donor efforts. $8.5 million remains to be allocated from the 
1984 Agreements. 

The future of LC programming a9pears to be one of clear 
definition of LC applications, applicatiol1s specified in future 
agreements, priorities established for the use of LC, and 
sufficiently analyzed and 9Iepared projects/programs which will 
be the recipients of LC and which directly support the specific 
self-help provisions of Tunisia. This has now been borne out in 
preparation of the new progr~m Paper. 

In 3. 1984 meeting, the director for interClational programs of the 
Ministry of Planning stated that for FY 85, the GOT (i10A) will 
specify in its budget exactly how PL 480:-generated LC will be 
.spent. He furthe-r stated that the allocation of funds across 
self-hel? activities is 110W established in the U.S.-GOT ?L 480 
agreements whereas before, allocations were made "a posteriori". 

Self-help activities are to be well specified by the Ministry of 
Agriculture in advance of any U.S.-GOT agreements if the Ministry 
of Planning is to approve them. The director further stated that 
if MOA would specify its activities, MOP would help them refine 
the activities consonant with Tunisia's overall economic 
development plans and funding limitations. 

4 A no-year line item is a budget allocation for a specific 
purpose with no requirement that the budgeted funds be spent in a 
given year. 

-22-



TABLE I- 2 

1981-84 PL 480 Local Currency Allocations 
(Thous and Dinar 5 ) 

1981 (1) 1982 (2) 

Financial Operations 

1983 

"FOSDA" (Supervised Credit) 1,300 2,600 912 (2) 

- "APMANE" Proj ect'-"~'-"-"--(-l ,-3 0 ol-----··--.--~C·---60 0)"-"'--"'-"-1;7 6 0'-( 3) .-' 

- "IFAD1I Project 
. 

- "WFP 2518 11 Project 

Credit for Service Cooperatives 

Cereals Office 

- Cereal C.rop Production 1,517 

- Weed Control (757) . 

- Commercial Seed Production ( 760) 

- Storage 

Central Tunisia Office 

- Farm Equipment, land and 
site improvement for the 
PPI of Sbiba, for tree 
crop and forage production, 
etc. 

!amily Planning and Population 
Office 

DERV - Research 

1983-4 

1984-5 

168) 

1981 

941 

(1) March 28, 1983 letter from GOT to AID 

(2) Letter of December 12, 1983 from AID 

(3) 1983 Supplemental Agreement (1/7/83} 

(1,000) 

(1,000) 

1,180 

584) 

596) 

298 ) 

1982 

421 

1,000 

1,500 (2) 

2,000 (2) 

1983 

1,000 (2) 

300 (2) 

150 (2) 

(4) 1984 Agreement ($8.5 M remain to be allocated for 1984) 
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Selection of Local Currency Applications 

With the increased pressure for careful allocation of and 
accounting for funds generated through the PL 480 mechanism, as 
to the use of funds, the selection process was initiated by the 
GOT (with the close collaboration of the relevant operating 
ministries). USAID made counter-proposals, following which both 
sides discussed and settled on the areas/activities in which LC 
would be used. The USAID has played an increasingly important 
role in the selection of areas for LC applications as witnessed 
by the 1983 (supervised credit) and 1984 (service cooperatives) 
Agreements, in which specific allocations have bl:en agreed upon 
in advance of signature. 

As of summer, 1984, in the opinion of 
effectiveness of the programmed activities 
enhanced by the following: 

the Mission, 
could have 

the 
been 

• One to three months technical assistance on fertilizer 
marketing and distribution would have helped the Tunisians 
progress much further and faster toward their fertilizer 
distribution goals, at a minimum increase in funding. 

• The presence and support of a resident 
research would have placed this activity 
supported by LC generated from PL 480. 

advisor for 
among those 

soils 
being 

• Had technical assistance been provided for, a constraints study 
':If the small far:ner, at the level the Tunisians wanted, this 
study could h3ve been more effectively done. 

As of the strategy team's' ':isit in November-December, some of 
these technical assistance needs were programmed into the new 
multiyear strategy, as has been mentioned above. As to the 
programming of local currency against specific activities, this 
was handled through joint meetings with all concerned MOA 
entities, and a consensus generated which is reflected in the 
summary paper discussed in Section II. 

Management of Local Currency Proceeds 

Review of local currency allocations indicates that they cover 
the fLlll U.S. export value of the commodities financed under PL 
48" (excluding the down payment). This amount di ffers from the 
local currency "'Jenerated" by the internal sales of the 
commodities since subsidies are paid on most grain products. 

The follo'tllng procedures are followed in making local currency 
generated .)vo3i lable for progr"3m purposF~s. Commodity shi;?ments 
are r e c e i ·l·~ d by the r e 1 e van t i? a r a 5 tat .:t 1 ( 0 f f i c!~ 0 fee rea 1 s for 
grain, Office of Oils for 30ybean oil, etc.) Shipment and 
arrival documents, cost information, etc. are .1150 suppl ied to 
the Central Bank upon discharge of the cargo. Upon receipt of 
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appropriate parastatal (Office) and credits the account of the 
Treasury. Some minor delays (a few days) occur between this 
crediting and routine notification of the concerned ministries 
(mainly Planning and Finance) of the credit. These ministries 
then initiate the resource transfer process to the recipient 
agency. 

Pursuant to the last Agreement, which specifically allocated $5 
mill.ion equivalent for service cooperatives, this process appears 
to have been accelerated. These agreement-defined allocations 
have been treated like budget line items in the current fiscal 
year. As a consequence, steps apparen tly were taken to release 
these resources on signature of the agreement. We thought in 
mid-July that resources from the June Agreement were already 
available to DAPME, the implementing agency for service 
cooperatives. However, later it became clear that the GOT had 
provided an advance from its resources and the PL 48J LC will be 
released in April 1985. 

Management Of Local Currency Proceeds ~ USAID And Tunisian 
Government Staff 

At first, the PL 480 agreement laid out the general areas in 
which LC would be used. This arrangement was tightened up by an 
exchange of letters between USAID and the GOT specifying ex post 
allocations (May 1983 GOT letter proposing allocations followed 
by a USAID reply in December 1983 stating how they felt the funds 
should be used) • 

The most recent arrangement is to specify a'ppl ications in the 
Agreement--treating a9plications as line items in the MOA budget. 
The applications of the LC generated from the Supplementary 
Agreements (1983-$3 million, 1984-$5 million) were treated as 
"no-year" line items in the budget. The principal concern has 
been to decide on enough sound, adequately-defined projects in 
the priority areas prior to the agreements being signed. 

To date, there has been no special account for PL 480 Title I LC 
genera tions establ ished. However, the no-year 1 ine item 
budgetary approach has been adopted for the enti re amount set 
forth in the Supplemental Agreement and is being applied (see Pg. 
18) • 

Currently, the Mission and the Ministry of Planning each have an 
officer responsible for monitoring the budgeting and the use of 
LC. proceeds. The new Program Paper fo! the 1985-89 period 
includes as a self-help provision, creation of an LC operating 
funds account in the Office of Cereals. Another provision is 
appointment of a PL 480 Program Manager in the MOA, with 
counter-parts in MOP, MFA and MOP. 
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Monitoring and Reporting 

In the late 1970s, the USAID Mission rep~~tedly did little in the 
way of monitoring the use of I:.C generai..~" from the sale of Title 
I commodities. The earlier PI:. 480 agreements did call for 
reporting; however during the period 1977-80, the GOT did not 
report uses made of I:.C proceeds.. Apparently, this caused the 
Mission little concern. This lack of concern arose from turnover 
of Mission personnel, and the fact that the Mission was more 
interested in the substance of the specific Tunisian self-help 
activities. In addition, there was the feeling that the 
"end-product" of the PI:. 480 program was much more important than 
creating an audit trail would be. ' 

Starting with the audit report of June 23, 1982, however, 
pressure was put on both parties for more and better reporting 
and monitoring of progress. The audit report stated that the GOT 
self-llelp reports lacked content and specificity. It further 
said that the GOT self-help reports should state the receipts and 
expenditures of the proceeds, and be certified by the Ministry of 
Finance. 

In the opinion of the Mission, had the GOT initially appointed an 
officer to moni tor PI:. 480 for the Ministry of Agricul ture in 
liaison with USAID, the Mission and the GOT would have had better 
and more timely control of the program's progress. At present, 
the GOT has an officer from the Ministry of Agriculture 
monitoring the program from the Tunisian side, but on a part-time 
basis, while the Mission has the FAO, who is the PI:. 480 project 
Officer of record, monitoring for the U.S. side. 

From the beginning of the current' agreement, the bulk of the 
moni tor ing was carr ied out by the outside consul tan t to the 
Mission (R. Newberg), with interim monitoring done by USAID 
staff. Monitoring took the form of joint ~nnual program reviews 
(1982, 1983), consultant visits, GOT annual self-help reports' 
(1982, 1983), Mission comments on self-help activities, quarterly 
Agricultural Attache reports (Title I Agreement Compliance 
Reports), annual reviews of APMANE (small farmer supervised 
credit), and the December 15, 1983 joint evaluation of the APMANE 
project. The' annual joint evaluation done in March/April 
identifies possible lags or lapses and provides the basis for the 
implementation plans for the ensuing 12 months. In No'/ember of 
each year, another joint review is done which provides the basis 
for the annual GOT self-help report and the Mission's comments on 
tha t repor t. 

Interim reviews are scheduled when necessary to insure that 
necessary actions are taken to achieve targets, e.g., the GO'r 
assembles monthly data and conducts a quarterly review of the 
fertilizer situation as called for in Annex A of the 1982 PI:. 480 
Ag reemeI? t. 
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USAID/Tunisia was, is and will likely continue to be, 
short-staffed. Because of staff shrinkages in the Program Office 
and the Food for Peace Offices (1982), the workload of the 
Agriculture Office expanded rapidly. This office currently has 
two u.s. direct-hire officers and one senior FSN direct-h~re 
officer. Thus, the $10 million annual PL 480 Title I Program is 
just one component of a total portfolio of projects and programs 
of one man. The result of this overload is that it has been 
impossible to develop a comprehensive monitoring system for the 
Title I program on the USAID side. 

The small farmer credit component of the program is the 
exception. A full-time contract technician is assigned to the 
overall credit activity. He is currently centralizing the 
management of ~he various· credit programs and installing a 
management information system (MIS) which will give both the GOT 
(MOA) and the USAID the ability to control and evalu~te this 
activity. Part of the MIS is an accounting system parallel to 
that of the BNT (Banque Nationale de Tunisie, the bank involved 
in lending funds to the small farmer). " The parallel accounting 
system will allow the USAID to verify the accuracy of information 
received from BNT and will permit more effective management of 
the various· credit programs. In this case, USAID management 
extends far beyond monitoring the budgeting and host country 
application of LC. 

Local Currency programming And The "Political Economy" of The GOT 
Budget Decision-Making Process 

The Mission appears to have and to have had an adequate 
understand ing of the "pol i tical economy" of GOT budgetary 
decisions. Mission personnel are well aware of the major players 
in this process, the timing of the budgetary cycle, as well as 
which ministries and which departments within ministries play 
powerful policy and budgetary-approval roles. 

As noted earlier, however, there initially was no plan to 
directly program local currency. Thus the first allocations were 
out of synchronization with the budgetary process. It is only in 
1984 that the program has become more fully synchronized with the 
budgeting processes and schedules, and invol ves expl ic i t rev iew 
by principal decision-makers in the Ministries of Plan, Finance 
and Foreign Affairs as well as implementing entities. By 
explicit incorporation of local currency applications into 
agreements, and treatment as "no-year" budget line items, 
disbursement and accounting should improve. As observed by the 
evaluators and pointed out by the Ministry of Plan, however, this 
approach creates a new set of requirements, namely t~at project 

5 Normally, a $10 mi 11 ion annual deve"lopmen tass i stance proj ect 
would get a full-time project manager. 
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analysis and planning be completed to the sa tisfaction of the 
Ministry of Plan before a project is approved. 

Illustratively, in making the 1984 allocation to service 
cooperatives, it was agreed that service cooperatives justify 
high priority. At the time of allocation, however, basic 
analysis and planning were weak compared with usual GOT and AID 
project standards. The priori ty was allowed to take precedence 
over the strict standards with the understanding that fund 
drawdowns would be somewhat slow, reflecting the need to gain 
more experience with, and acceptance of, cooperatives in Tunisia 
and the need to develop implementation details. 

The Budgetary and Expenditure Process and Key Players 

As part of the "political economy" of the budget decision-making 
process, it is important to understand how the MOA investment 
budget is arrived at and which outside ministries/agencies play 
importan troles in its formul a tion. The Mi ni stry of Foreign 
Affairs represents the GOT for bilateral agt'eements, and makes 
certain that there ·is agreement within the GOT--in this case it 
makes certain there is agreement between MOA and MOP. 

Other non-cen tra 1 but nonetheless important mi n istr ies/agenc ies 
insofar as pOllcy is concerned are: 

• Ministry of Economy (MOE) - ·plays a major role in reference to 
agricultural input prices, fertilizer imports and 
manufacturing. In terms of overall economic policy s~tting, it 
has the key role in Tunisia. This ministry through its 
parastatals controls the bulk of the country's natural 
resources including petroleum and natural gas. 

• Office of Cereals has considerable influence with the 
Minister of Agriculture in reference to cereals policy. 

• STEC - has prime operational responsibility for scheduling and 
distributing fertilizer, and also has some influence in 
reference to fertilizer policy. 

• The National Assembly - plays an increasingly active role in 
the final budget approval process. 

Table I-3 (page 28 ) depicts the key players in the Ninistry of 
Agriculture's (MOA) budget decision-making process. The MOA 
budget has two parts, the investment budget and the operating 
budget. Within MOA, the Director of Planning is key with respect 
to the investment budget and to the overall budget operation. 
The ,Ministry of Planning (MOP) and the Ministry of Finance have 
direct influence over MOA's budgetary and expenditure processes. 
The MOP (the more powerful of the two outside ministries) is 
concerned with national priorities (could be likened to OMB) , and 
thus has a strong voice in investment budgets, \oJhi le the MOF 
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allocates funds to approved budgets and tnen controls 
expenditures - both investment and operating MOA controllers are 
seconded frgm MOF. It also sets global operating budgets for the 
government. It does not, however, make decisions regarding 
investment budgets--which concern PL 480 activities. 

The investment budget process itself starts early in the calendar 
year (also GOT's fiscal year). with respect to MOA, in 
January-February, its operating agencies/departments review their 
proposal s and budget. By the end 0 f Ma rch, the MOA budget is 
prepared and ready for review internally. The internal review 
takes place during April-June, so that by July, formal budget 
requests are prepared for negotiation between MOA and MOP. Based 
on adequately prepared proposals (by MOA) an~ analysis by MOP, 
MOP approves or disapproves MOA requests. This process 
continues through August with smaIL changes permitted. up until 
August 25th. After agreement is reached, the budget then goes to 
the Council of Ministe:rs. At this point the budget is largely 
fixed--only a ~ecia1, major project could be admitted at this 
stage. The Council of Ministers sends the budget on to the 
National Assembly in December, where it goes through the final 
approval process. Thus, the budget is always approved before the 
GOT fiscal year, the calendar year, begins. 

Inter-Ministerial Coordination 
Negotiations of PL 480 Agreements 

During Discussions and 

The need for closer coordination between involved ministries is 
raised here because in prior years' negotiations, the Ministry of 
Foreign Affairs and the Ministry of Planning were not always kept 
informed at key points in the process. The MOFA proposed the 
foll?wing discussion/negotia~ion sequence: 

• Technical discussions including self-help measures, should 
begin ''''ith the Ministry of Agriculture. The Ministries of 
Foreign Affairs, Planning and Finance should be kept informed 
of these discussions • 

• Once the various parties, USAID, MOA, MOP, MOF, are in broad 
agreement on future activities and handling of the activities, 
the parties should start the negotiation process under the 
aegis of MOFA. MOFA's role would be to coordinate the 
negotiations and help the parties arrive at a consensus. 

6 For example, 
burlget wi th a 
receive 11%, 
adjustments. 

it will set an upper limit of 17% of the total 
range of permissible variation. MOA may only 
in which case MOA must make the necessary 

7 MOA does have the right to appeal a negative MOP decision to 
the Council of Ministers. 
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Problems arising between the ministries in negotiations would 
be referred to MOFA for reconciliation. 

In addition to facilitating the discussion/negotiation process, 
it was felt that close cooperation would permit all parties to 
understand the concept of additionality better, would give the 
Ministry of Planning timely informatlon on proposed amounts of 
funds to be allocated to self-help activities, and would allow 
the Ministry of Agriculture ample time to prepare detailed 
justification for its proposed expenditures. This is the process 
which is being adopted for negotiation of the new multiyear 
strategy. 

~ocal Currency programming and GOT Planning, Control, Budgetary 
Procedures and Resource Allocations 

Early USAIO assistance to Tunisia in the 1960s and 1970s helped 
Tun is i a improve its pI ann i ng capab iIi ties. The consensus 0 f 
USAIO personnel (both American and Tunisian) is that the GOT 
(MOP) does a very good job of planning, budgeting and auditing. 
Its ability to diagnose problems and opportunity areas is good. 
Reso1lrce allocations are sometimes distorted by politict=.ll 
considerations. However, the most serious problem appeOlrs to be 
one of implementation and monitoring, e.g., fertilizer steck-outs 
at crucial times in the crop year, and slow progr~ss in 
fertilizer warehouse construction. 

In the future, considerably more attention will need to be given 
to d eve 1 0 pm en t 0 f pro j e c t s 0 rca n did ate s for use 0 f res our c e s 
before allocations are specified in agreements. Improv1=ment 
could come in the Ministry of Agriculture's planning 
department--for suitably well-studied and well-prepa!."2d project 
plans E.£i_~_~ to the negotiation and signing of !?L 48(3 3greements. 
Steps have been included in the new Program Paper to provide a 
process for project proposal, approved dnd implementation for 
candidate activity areas deemed suitable for local currency 
proceeds support. 
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TABLE 1-3 

MINISTRY OF AGRICULTURE: KEY ORGANIZATIONS IN THE SUDGETARY PROCESS 

USAID 

National 

Assembly 

Ministry Of 

Agriculture 

1 
I 
I 
J 
I 
I 
I 
I 

Hinistry Of 

Foreign Affairs 

Ministry of 

Plan 

..... 
" ..... 

" 
Ministry Of 

Natiollal 

Economy 

Ministry Of 

Finance 

Budgetary Role 

--------------------- Policy Role 

I 
.-t 
M 
I 



IV. LESSONS FROM TUNISIA 

There are several significant aspects of the Tunisia experience 
which may have relevance in other countries. 

1. Agreements have contained specific self-help provisions 
which, wherever possible, included quantitative targets and 
implementation schedules. However, in one instance GOT 
negotiators argued against a target because it was felt that 
a higher level might be approved if a specific target were 
not specified. This target on increase in fertilizer dealer 
margins was omitted and the actual margin approved 
substantially exceeded the target. In some undertakings, 
targets were established in more specific terms as more 
information was generated and, in others, targets presented 
by implementing agencies were reduced when it 'became clear 
that they exceeded needs or exceeded levels of possible 
achievement, even with best efforts. Illustratively, the 
target numbers of laboratories and extension offices was 
reduced when it became clear that the targets were not 
feasible, and that pushing too fast might result in drastic 
reductions in the quality of services. Establishment of 
specific targets and schedules has been invaluable in 
monitoring progress and management, including reaching 
agreement on the need to redesign or improve efforts, and, 
for the U.S., when to elevate discussions, but flexibility 
and realism are essential. 

Each agreement has also contained as an annex a list and 
schedule for specific actions during the ensuing year for 
both the GOT and USG. While actions tended to follow these 
schedules, the schedules do not aprear to have been used as 
mahagement tools to the extent they might have been. It was 
important to the GOT negotiators that the USG as wel~ as thu 
GOT have a schedule for action. 

2. The U.S. consistently conveyed to Government of Tunisia 
officials at all levels of USG-GOT interaction that it 
attaches very high priority to achievement of the self-help 
provisions contained in the multiyear strategy and 
agreements. It has frequently been pointed out that these 
were der i ved from the Governmen t' s own pI ans. Bo th the 
high-level emphasis on importance and GOT Plan origin of 
commitments have helped produce maximal efforts. 

3. To date this program has involved three u.S. A!llbassadors, 
three USAID Directors, two Agriculture Officers and many 
changes in other u.s. Mission and Washington staff. The U.S. 
has provided continuity in this professional input and 
program emphasis by contracting with the same agricultural 
economics consultant to assist in preparation of the initial 
sector assessment, and the program paper, to participate in 
semi-annual reviews and in preparation of drafts of annual PL 

-32-



4. 

480 ag~eements. Personnel turn-over on the Tunisian side has 
been substantially lower than in the u.s. Mission, but major 
official responsibility for program decisions and 
negotiations has been shifted from time to time. continuity 
on program substance and professional input have helped the 
program. 

Thi3 strategy, partly dictated by 
short-staffing of USAID/Tunis, also serves to 
of key GOT actors just before, during, angl 
immediately after--the consultants' visits. 

the con ti nued 
focus attention 
after--at least 

5. This experience does not give an indication of how important 
resource "leverage" may be in achiev i ng des i red changes. It 
does suggest that it is important in "buying a seat" at the 
discussion table to state and elaborate views and present 
analytical material and issues papers. It appears to have 
been important for the U.S. team to establish professional 
rapport wi th at least some local professionals, planners, 
scientists and/or officials who held similar views and who 
could at some point take leadership in proposing a particular 
approach. The entire process appears to have proceeded more 
successfully where it was at least initiated in the context 
of professional discussions of development needs rather than 
ini tiated as a part of formal negotiations. Once moved to 
the formal negotiation stage, there' was a tandency to 
submerge contradictory. views on either side and fall in line 
with the official position. 

6. Having specific commitments or undertakings included as a 
part of the PL 480 agreements was useful in helping avoid 
sharp changes and maintaining a stable policy course with a 
change in officia~s, administratiqn or the office repponsible 
for the program. In developing countril'~s there otherwise 
may be a tendency to make changes before the current course 
has been examined. 

8 A similarly constructive use of outside resources might be 
suggested to USAID/Mal i, insofar as a new look a t the 
"intellectual" or analytic premises of the multi-donor market 
liberalization strategy--especially as these are underf .. tood by 
key GRM actors--might be useful periodically. The 206 PP largely 
validates what the other donors have done under the PRMC to date, 
rather than blazing new trails. In-house evaluations by AID 
staff resident in Bamako may be appropriate to provide sufficient 
understanding of the background, but should pr0bably be 
supplemented by outside resources over the LOP. 

9 This "leverage" as a means of promoting stability may be more 
important than the changes initially achleved. 
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7. It clearly was advantageous for the PL 480 multiyear program 
that many of the u.s. views on constraints and action 
priorities were expressed in the GOT Sixth Plan diagnosis and 
subsequent Plan prescriptions, albeit sometimes stated 
somewhat differently and sometimes lacking targets or 
implementation details. 

Terms of agreements remained essentially th~ same from one 
agreement to the next, and it was clearly u~derstood that in 
future agreements they were likely to be little changed, 
hence availability of future resources would depend heavily 
on results from current agreements. 'rhus, stability on the 
u.S. program side was important in stimulating continuity in 
Tunisian program emphasis. 

8. The focus was always sharp, namely the fertilizer targets and 
actions directly necessary to achieve these targets. 
Important complementary actions were included, but the u.S. 
officials tried to be understanding and flexible about delays 
and the need to modify targets on complementary activities. 
u.S. officials have conveyed the notion that, whereas a delay 
of a year in completing a grain silo was not a serious issue, 
a period of several days during which farmers could not 
obtain fertilizer was viewed as being critical, as was a 
delay of several days in providing feed for animals or meals 
for people. This sharp and limited primary focus appears to 
have been helpful in program management. 

9. Tunisian, as well as USAID participants in the early 
discussions and negotiations, were greatly disappointed when 
Washington failed to agree to a multiyear commitment. In 
subsequent discussions by USAID representatives, it was 
emphasized that even if such a commi~ment were made it would 
be with caveats on commodity supply and funds availabilities. 
The U.S. representatives pledged for their part to (a) do 
their very best to 1 ine up resources each year and (b) to 
ensu".:e that those resources would be applied in support of 
plans and conditions outlined in the multiyear program. The 
term "multiyear strategy" has come to be understood to be 
essentially synonymous with multiyear program. Thus 
"appearance" and good personal relationships may ';.)e almost as 
important as official approval. 

10. The results from Tunisia suggest it is best to involve the 
Ambassador or Mission Director sparingly and that discussions 
should be initiated, and carried as far as possible, at the 
technical level. Senior u.S. officials are kept informed and 
called on to intercede at a higher level when this is 
essential. On a couple of occassions, discussions 'dC'r,? 

elevated to higher levels when serious (]ifficultit~S i.;cre 
encountered at lower levels. This caused difficulties later 
in lower-level relationships, however. per"haps this could 
have been mitigated by an effort to let lower-l~vel officials 
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know of plans to elevate the discussions so as to permit them 
to make necessary preparations for the change of venue. 

11. Although many donors were providing some concessional 
financing or barter agreements for fertilizer, none 
apparently had a long-term interest in, or concern over, the 
GOT's fertilizer supply and distribution policies and 
procedures. Some, in fact, may have had an interest in 
maintaining the status quo, at least insofar as export of DAP 
(which they bought) and import of AN (which they sold) were 
concerned. Thus, the U.S. in selecting this important issue, 
was selecting one which greatly affected a~l aspects of 
agricul ture, but which ·apparently had been ignored by the 
donor community. (This is exactly the opposite of the Mali 
program where the donor communi ty joined together on the 
particular issues, and where in fact the U.S. has been one of 
the last to provide resources.) 

In retrospect, it would have been advan tageous to have had more 
and earlier multidonor support ort one issue (DAP). An FAO team 
was helpful in increasing awareness of the problem during an 
early 1984 team visit to Tunisia. 

Monitoring of Progress 

It is evident that this projec t has benefited from f ai rly rigid, 
annually-updated, implementation schedules and periodic intensive 
monitoring at the time of the v.isits of the consultant, plus 
interim monitoring by the USAID staff. In general, developments 
over the next year which might prove adverse were identified 
during these periods of intensive review--e.g., problems on. 
fertilizer procurement delays, fertilizer plant start-up delays, 
arrangements for dealer supply, new shipping difficulties with 
the shift to local ammonium nitrate production because of the 
plant's location far from major consumption areas. This periodic 
consultant monitoring input provides an opportunity for all 
parties to focus simultaneously on the program. But, there are 
also some disadvantages with this periodic consultant monitoring 
in that sometimes, concerned individuals appear to have postponed 
discussion of issues until the next "visit". This may be less of 
a problem now with some of the responsibility for implementation, 
monitoring and negotiation being planned within the Ministry of 
Agriculture in the hands of a s pec ific program Manager. 
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CHAPTER TWO 

MALI PL 480 TITLE II, SECTION 206 

I. ORIGINS AND IMPLEMENTATION 
RESTRUCTURING PROJECT (PRMC) 

Background 

OF THE CEREALS MARKET 

until the Sahelian Drought of 1972-1.974, Mali was essentially 
self-sufficient in food production, primarily cereals. Yet,' over 
the last ten years, it has become a large importer of tood and a 
consistent recipient of food aid. With food production 
stagnating, and the population incr.easing by 2.6% per year, the 
country would seem to be likely to continue to amass food 
deficits. However, assessments over the past ten years indicate 
that there is significant potential overall for increased food 
product ion in Ma 1 i and tha t the coun try could once more become 
self-sufficient in food production except for very poor years, 
despite environmental constraints. 

Until 1981, Mal i' s cereals marketing and pricing policies were 
taken 3S one of the clearest illustrations in Africa of the 
damage to food production wrought by misguided policies. In the 
late 1970's, food donors faced a quandary. The need for food aid 
was clear, but food aid was poorly administered by the GRM, and 
was seen as merely propping up flawed sector policies and adding 
to disincentives to farmer production. 'This assessment of the 
situation led Malils food aid donors, including the USG, to adopt 
a unified approach to cereals marketing r.=form. After 
considerable discussion, and on the basis of a number of expert 
reports, three objectives were identified by the donors: 

• Cereals marketing liberalization; 

• Improved productlon incentives; and 

• Reducing the public resource requirements of the marketing 
system. 

The resulting PRMC represents a first collaborative effort 0f a 
multi-donor group and an African government to attempt to correct 
cereals marketing policies and provide the basis for increased 
agricultural production and resulting economic growth. The 1981 
GRM-donor project agreement, '",hich adopted the three objecti'!es 
enumerated above, was part of a reform process that had been 
going on for some time, dnd which is still continuing. 
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TABLE 11-1 

KEY DATES IN MALI PL 483 TITLE II, SECTION 236 CHRONOLOGY 

1978 

January 1983 

November 1983 

March 1981 

1982 

September 1983 

May 1984 

July 1984 

FAO de Meel Report on Cereals Policy Prepared 

Donors Form PRMC Donor Management Committee 

DMC Forwards proposal on Project policy 
Measures and the Use of Counterpart Fund to 
the GRM 

Donors Receive Agreement in principle From the 
GRM on PRMC 

GRM Issues Food Self-Sufficiency Strategy 

USAID pro Signed for Title II, 236 project 

project Paper Signed for Title II, 206 project 

USG/GRM Transfer Authorization Signed 

-37-



While the multi-donor consensus is crucial to the success of the 
project to date, it is also important to note that the GRM, in a 
troubled time, has been able to exert the political will to carry 
forward the reform process, despite a number of disincentives and 
political risks involved. In what follows, the key steps in the 
donor-GRM policy dialogue will be outlined, including the role 
played by the USG, before turning to the specifics of the new PL 
480 Title II, Section 206 project. This is necessary because it 
is the three years of the multi-donor effort, and the existence 
of the PRMC itself, which has allowed the USG to go forward with 
the new project, and which provides the basis for hopes for 
fu:t:ther successes with USG material support. It also provides 
the context for a particularly flexible USG approach, the 
backqround and implications of which are discussed further below. 

The Need For Reform 

I t has been argued that the 1972-74 drought merely exacerbated 
the administrative and policy weaknesses thoc already plagued 
Malian agriculture. Certainly, the drought--by increasing food 
aid considerably, and overwhelming OPA~':; ability to carry out 
its distributional functions--rnade it clearer to the GRM and to 
the donors that there were serious problems in cereals produ~tion 
and marketing that would soon have to be addressed. While 
different donors had differing concerns, these concerns were 
complementary. The French, who provided a considerable amount of 
budgetary support to 1'1ali, were concerned with the burgeoning 
defici ts exper ienced by OPAM. Other donors, such as Canada a-nd 
the USG, were concerned about pocr administration and/or definite 
mismanagement of food-aid resources by the GRM. In fact, it was 
the GRH's failure to account for the proceeds of prior PL 48!J 
food aid contributions that c3used the USG to refrain from 
providing material ,lssistance to th~~ generation of the PRMC, 
llthough it was a partner in the GRM-donor dialogue from the 
beginning in 1980, and even before. 

A first step to address the existing situation was taken by the 
FRG and the UK, who provided TA to OPAM. The World Bank 
commissioned a study of cereals marketing structures (IDET-CEGOS 
study), the French funded an I?xpert from BOPA to review OPAM's 
financial situation, and AID financed a Sahel-wide study on 
cereals marketing, price policies and stocks (CRED-CILSS study). 
The donors realized that Mdli's pr.Jhlems in this domain were not 
unique in the S~hel. An argument often given for the success of 
the donor-supported reform process embodied in the PRMC, however, 
is that ~ali provided a manageable policy environment, ~nd there 
were sufficiently few in-country donor representati~es to allow a 
concerted dialogue to take place. This 3ppears to be tr~e 
despitA the fJct th~t ideo10gical constraints to the adoption of 
such eeform me~sures were probably as strong in Ma:i as anywhers 
else in the Sahel. 1\150, the IMF ne,]otiations for a First 
Standby Agreement with the GRM provided important impetus, as did 
the condi tions the GHM 'Nould have to meet to rejoin the West 
African Monetary Union. 
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TABLE II-2 

u.s. ~1 a MF 800 

MF 100 = $0.125 

1 kilogram (kg) = 2.205 pounds 

1 metric ton (MT) = 2,205 pounda 

1 kilometer (km) = 0.6213 milas 

Bareme Price Schedule 

BNDA Banque Nationale pour Ie Developpement Agricole 
(National Bank for Agricultural Development) 

CCCE C~isee Centrale de Coop~r~tion EconomSque 
(French Development Bank) 

CMDT Compagnie Mali~nne pour Ie D~veloppement des Textiles 
(Malian Company for Textile ~evelopment) 

CNAVS Comite d'Aide aux Victimes de la S~cheresse 
(National Committee for A5sietance to Drought Victims) 

FAC Fonds d'Aide et de Cooperation 
(French Aid Agency) 

FED Fonds Europeen de Developpement 
(EEC Aid Agency) 

FRG F~deral Republic of Germany 

GRM Government of Republic of Mali 

IDA International D~velopment AS~oclation 

IFAD International Fund for Agricultural Development 

IER In&titut d'Economie Rurale 
(Rural Economy Institute) 

OACV Operation Arachides et Cultura~ V~vri~re5 
(Groundnut6 and Food Crops Oper~tion) 

ODIPAC Office de Developpement Integra des Productions 
Arachldieres et Cerealieres 
(Office for Integrated Development of Grcundnut and 
Cereal Products) 
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ODR OpQr~tion de Developpement Rural 
(Rural Development Operation) 

OHV Operation Haute Vallee 
(Upper Valley Operation) 

OMM Operation Mil Mopti 
(Mopti Millet Operation) 

ON . Office du Niger 
(Niger Office) 

OPAM Office de Produits Agricoles du Mali 
(Malia~ Office of Agrlcultural Products) 

ORM Operation Riz Mopti 
(Mopti Rice Op&ration) 

ORS operation Riz Sagou 
(S~gou Rice Operation) 

OSRP Office de Stabilisation at ~e Regulation des Prix 
<Offlce of Price Stabili~ation ~nd R~gulation) 

PRMC Projet de Restructuration du March~ Cerealier 
(Cereals Market Restructuring Project) 

SCAER Societe de Credit Agricole et. d'Equipement Rural 
(Agricultural Credit and Rural Equipment Company) 

WFP World Food Progra~ 
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Negotiating the Reform 

These original donor-financed initiatives led to a variety of 
recommendations, some favoring increased state control of the 
market through OPAM, and others favoring liberalization of the 
cereals markets, with some OPAM role in stabilization of prices, 
especially in poor harvest years. Meanwhile, the GRM was divided 
among those who favored the maintenance of strong state authority 
and intervention, and those, including the president, who were 
for some liberalization of the marketing process. 

It". is importan t to note tha t up to the presen t, it is the 
technicians in the GRM Ministry of Agriculture who still appear 
to be most in favor of retaining a strong role for the state in 
the marketing prqqess, and the role of the Ministry in setting 
production targets, and in oversight of the OORs. Innovation and 
the support for market liberalization have come from elsewhere in 
the GRN, including the President's Office, and the Ministry of 
State for Economy and Plan, as will be discussed in more detail 
below. 

Meanwhile, pressures being exerted by the IMF and by the French 
for the GRM to reduce budget defic i ts and to reduce cred it to 
state enterprises, including OPAM, continued. Thus, there was 
basic support for some of the recommendations made in the 
donor-financed studies of cereals marketing and price policy 
which militated in favor of liberalization, at least in terms of 
a reduced role for OPAM. In 1978, the donors collaborated to 
examine Mali's problems in a report produced by de Meel, of the 
FAO, entitled La Politigue Cerealiere au Mali. The report's 
recommendationsrecei'led broad donor agreeme~and included (1) 
ending the theoretical monopoly of OPAM, (2) allowing licensed 
private traders to enter the cereals market, and 3) establishing. 
minimum producer and maximum consumer prices, with OPA?1 serving 
as the agency that would stabilize prices. 

Although the GRM reviewed the de Meel report, it took no action 
on its recommendations. Yet, the GRM too was aware the changes 
had to be made, and eVfntua1ly in 1982 issued a Food 
Self-Sufficiency Strategy , which reinforces its ~1timate 
acceptance of the various donor-supported recommendations (see 
below) • 

Sti 11, this acceptance did not come immediately. In 1979, the 
GRM presented the donors with a very high estimate of food aid 
needs, one which the donors appear to have felt was exaggerated. 
Already concerned about economic policies that were making it 
difficult to implement their respective agriculture projects, and 
concerned about food aid accountability, the donors responded 
positively to a suggestion by the EEC representative that they 

1 Prepared with USDA and French TA. 
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tie a common counterpart fund to the GRM's commi tment to enact 
specific reform measures. 

Representatives of nine bilateral and multilateral donors, 
including USAID, agreed to this concept in January 198a, and EEC, 
USAID and French t.:::chni.:al assistance was asked to design a 
project proposal. Six months later, the key donors had approved 
the project proposal, and it was presented to key GRM Ministers 
in June 1980, all of whom responded negatively. 

"During this initial period of negotiations among the food aid 
donors, and between them and the GRM, WFP (the World Food 
Programme) had not made a commitment to the multi-do~or project. 
Yet, it was requested by the other donors to act ad coordinator 
on their behalf. After the GRM and the multidonor group agreed 
to the basic objectives of the project, the GRM requested WFP 
assistance to establish a security stock. Meeting this request 
led WFP to jotn the other donors, and agreed to participate in 
the project. In fact, the then-current WFP res iden t 
representative was instrumental in moving negotiations along 
between the donor group and the GRM for the first two years of 
the project, and has received wide recogni tion as one of tht: 
major proponents of the PRMC effort (see Annex II). 

The follo\>ling October, the EEC representative, Pil~rzio-Biroli, 
was able to meet with the Malian President, who apparently liked 
the project proposal, and called for discussions on its possible 
implementation. Eight donors sent the GRM a joint letter in 
November, including the project proposal, which offered a 
five-year commitment of food aid in exchange for government 
measures to carry out the three major recommendations of the de 
Meel report. Counterpart funds generated by the food aid would 
be used to ~itigate the impact of official price changes on the 
OPAM budget, permitting the GRM to raise producer prices more 
quickly than consumer prices. 

In a tense political atmosphere in 1981, there was an 
extrordinary congress of the Party, which endorsed broad economic 
reform policies and at the same time provided for political 
reorganization that enhanced the power of the President. This 
provided the opportunity for the GRM to approve the PRMC in March 
1981. Subsequent discussions led to the agreement that the 
reform measures would apply to marketing of coarse grains but not 
of paddy, and that the donors would contribute 250,300 MT (maize 
equivalent) OVl~r the five-year period of the project. Given the 
recent acceptance of the donor proposal to extend liberalization 
to paddy marketing (see below), support has been pledged for a 
sixth year, extending the project until 1986/87. 

2 See WFP: sectoral Evaluation on Food 
Stabilization and Food Reserve "(Emergency 
WFP/CFA: l8/l1/Add. 1, October 1984. 
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Goal and Functions of the PRMC 

The goal of the PRMC is to assist Mali to achieve food security 
on a self-sustaining basis. Its purpose is to achieve cereals 
marketing policy reform, with the coordinated support of Mali's 
largest donors. The cereals marketing reform supported by the 
PRMC involves three distinct but related objectives, which were 
enumerated above. It is fair to say that while all the donors 
concerned support all of the objectives, there is some difference 
among them as to which supports which objective most strongly, 
just as there is a difference of view among them from t-.ime to 
time about what should be given highest priority among the 
objectives, how they should best be met, how much delay or 
deviation by the GRM is acceptable under what extenuating 
circumstances, and the like. 

The most interesting feature of the PRMC from the vantage point 
of an observer, however, is the extent to which the donors are 
able to achieve internal consensus among themsel'les on these 
kinds of issues, and the fact that for counterpart expenditures 
to be authorized from the joint counterpart fund, there must be 
unanimity among the donors as the purposes of the expenditure. 
As will be seen later, several informants invol'led in the 
implementation of the PRMC tend to di'Jide the donor community 
into the European donors (bilateral and multilateral', whom they 
consider as the most flexi::'1e a!ld the best informed about Malian 
economic conditions and policy constraints, and the USG and 
Canada, which they see as being the most concerned ~ith 
verification, and the most prone to ask for separ3te evaluative 
studies and data on which to Judge accountablity for their 
contributions to the project. (An obvious but non-tri~ial 
difference between these t'tJo "groups" is that the Europeans have 
received a distinctive ~ind of training and share a world-view, 
\oJhile'the North Americans hcJve a different approach, and 
similarly different training from tho£: Europeans). 
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II. THE TITLE II, SECTION 206 PROJECT 

Background 

In 1981-82, the GRM elaborated a national food strategy to help 
rationalize the food sector which, ac~ording to one report 
(Dommen, 1983), was characterized by food shortages and high 
prices for foods which the country itself was capable of 
producing. As a result, Mali is one of the very few countries in 
Sub-Saharan Africa to have such a strategy today. The GRM 
requested TA for the elaboration of the strategy in July 1980. 
In response to this request, an international team of 
agricultural economists and agronomists, jointly financed by AID 
and the Ministry of Cooperatiohn of France, arrived in Mali in 
June 1981. The team consisted of professionals from USDA/ERS, 
from AID, and from a French consulting group under ,:;ontract to 
the GOP. The team was formally provided under the auspices of 
the CILSS and the Club du Sahel. 

In order to have a useful interlocutor, an ~ hoc body of 
responsible GRM technicians was constituted, representing the 
various ministries. As Dommen notes, "tnese people ,>·;ere 
sufficiently knowledgeable so that they could discuss in det:;lil 
the relevant aspects of the operation of the food system and were 
also likely, given a minimum of good will. .. to boe able to put 
aside their regular duties •••• Moreover, they \vere conversant 
with policy matters · .... ithin their ministries" (Dammen, 1983, p. 
17) • 

The strategy established seven strategic objectives, namely: 

1. Heighten food security. 

2. Attain food self-sufficiency. 

3. Improve the nutritional status of the population. 

4. Reduce consumer food costs. 

5. Reduce the Government's budget deficit. 

6. Improve the balance of trade. 

7. Strengthen rural incomes. 

It is probably significant for AID's eventual willingness to 
design and lobby for the subsequent 296 program, that all but the 
fifth of these objectives corresponded closely with the U.S. 
policy orientati.ons for Mali as included in the CDSS, and in 
AID/W policy documents. 
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This, together with resolution of outstanding accounting issues 
for past Title II assistance, and continued involvement of the 
u.s. Ambassador, seems to explain the timing of the USG shift to 
active membership in the PRMC through the design and approval of 
the Section 206 project. 

Preparing the Title II project 

The prD for the 206 project was signed on September 14, 1983. It 
is quite thorough, and seems to reflect the input of the 
then-current u.S. Ambassador, who had been active in the 
multi-donor group even though the USG was at that time providing 
relatively little food aid to the GRM, and had not become a 
formal member of the PRMC. Some ArD/~vashington TDY assistance 
was provided for the prD preparation, and some involvement came 
from the Agriculture Development Office, although the main 
coordination and preparation was done by the Mission's Program 
Office. 

The prD gives a f3irly candid summary of the pros and cons of the 
USG becoming formally involved in the PRMC: 

"The Mission has ..... e·ighed the pluses and minuses 
Project. The main drawbacks are the following: 

of the 

(a) Individual donors have to relinquish a measure of 
exclusive bilateral control over the program design and 
the use of counterpart funds; 

(b) The need to seek a ~e~ailed consensus among donors 
before negotiating with the GRM as iss~es arise, and the 
comprehensiveness of the Project, do not allow a 
blueprint-type approach to the Project. Rather than a 
detailed blueprint, donors contributing food aid simply 
establish a right to participate actively in a process 
of policy reform di~logue; 

(c) The existence of the Multi-Donor Project severely 
undermines the ability of any single donor to negotiate 
with the GRM a normal bilateral food aid program ·...,ith 
conditions precedent, covenated agreements, etc., going 
further than the Project itself. 

"The Mission, hO\I/ever, believes that u.s. participation in 
the project presents significant advantages: 

(a) Donors when united can eX0rcise far more powerful 
leverage than when dispersed; 

(b) The (PRMC) addresses the core policy issues standing in 
the way of Malian food security on a self-sustaining 
basis; 
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(c) The (PRMC' s) track record over its first two years is 
impressive; 

(d) u.s. risks are minimized. The u.s. can 
participation in any year if it considers 
Project is not making satisfactory progress; 

reduce 
that 

its 
the 

(e) The Mission believes that its active participation in 
donor deliberations will result in joint donor positions 
closer to the u.s. views than otherwise; and 

(f) The success of· this donor group to date has had a very 
beneficial ef'fect on the whole question 'of donor 
cooperation 'in Mali and should be encouraged. II 

Regarding local currency counterpart funds, the pro is equally 
candid: 

"Donors have tentatively agreed that local currency proceeds 
from the sale of food aid wi 11 be used on the basis of 
collective donor decision~r the following purposes: 

(a) To cover OPAM's costs associated with food aid sales; 

(b) To cover a part of OPAM's deficit; and 

(c) To finance activities undertaken in the framewor~ of the 
GRM's food strategy and having a specific impact on 
cereals marketing. 

"The Mission's position is that to ensure consistency ~mong 
donors and preserve donor unity of action, the u.s. should 
agree (as other donors have) to relinquish exclusive 
bilateral control over its counterpart funds provided that: 

(a) The formula used by donors 
contribution to cover OPAM's 
to provide an incentive for 
its deficit, and 

to determine the (PRMC's) 
deficit be redefined so as 

OPAM to continue to reduce 

(b) Specific eligibility criteria satisfactory to the u.S. 
are agreed among donors for food strategy activities to 
be financed by counterpnrt funds." 

The PP was signed on May 21, 1984, a quick turnaround time from 
prD approval. At this point in time, the PL 480 function was 
~pparently being shared within the USAID between the Agriculture 
Development OFfice and the Pro<]ram Office, with coordination by 
the Project Design and Evaluation Office. Subsequent to final 
preparation of the PP, the role of the ADO appears to have 
diminished. By the time the Transfer Authorization was signed in 
July 1984, the ADO had no formal role in the process at all. 
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This, together with the fact that most monitoring of the local 
currency proceeds is to be carried out by the WFP-provided 
project Coordinator, means that it will be difficult for the ADO 
to maintain some level of technical input into the projec.t as it 
comes on-stream. The present chief of the ADO, however, is a 
Ph.D. agricultural economist who is very much interested in the 
implications of the 206 project both for his own portfolio and 
for the agriculture sector more generally. Thus, he is likely to 
maintain some technical oversight if only on an informal basis. 

Initial Response to USG Participation in the PRMC· 

Shortly after the Transfer Authorization was signed, the U.S. 
Ambassador who had been closely involv~J with the generation of 
the PRMC was reassigned. His DCM, however, had been brought into 
the process before the Ambassador left, and was thus able to 
carryon in the interim before a new Ambassador arrived at post. 
The DCM represented the USG, along with the Mission program 
economi st, a t the July meeting of the PRMC donor commi ttee and 
the GRM. 

At this point, it was not yet certain if the commodities for the 
first tranche of the 206 Agreement would be forthcoming on time. 
Mission personnel on TOY in Washington in February had already 
been warned that commodities might not be available on schedule. 
This warning caused considerable concern within the U.S. country 
team. Had serious delays occurred, the USG's credibility might 
have been damaged just when it was finally making a concrete 
contributon to the Project. On the other hand, the very 
magnitude of the mUlti-donor response to the GRM's request for 
food aid made this a somewhat lower risk. For example, much of 
the July 21 meeting between the GRM and the donors was taken up 
with discussions about lack of capacity at the ports, and lack of 
trucks to move food aid commodities from the ports to Mali. In 
fact, the volume of food aid grain was so great that the rail and 
truck facilities left available for imported fertilizer, for 
example, was virtually nil. 

Local Currency Programming 

Given the timing of this case study, there had not yet been any 
local currency sales proceeds generated from U.S. food aid under 
the 206 project. It was possible, however, to discuss potential 
monitoring with the WFP project Coordinator. His response when 
asked whether the advent of the 206 contributions would 
significantly add to his management burdens was negative. He 
already keeps special accounts for each donor, and would be able 
to add the USG easily. Although he has no support staff, he was 
hoping to use his micro-computer to adapt the DB I I program to 
his financial m~nagement responsibilities. 

-47-



The first annual evaluation of the 206 project is scheduled for 
January 1985, at which point any local currency proceeds 
programming can be assessed. The evaluation team proposed is to 
consist of the Mission's program economist and the Sahel Team's 
agricultural economist based in Bamako. 

Self-Help Provisions 

Although this term is not employed in the context of the PRMC, it 
is the achievement of the three marketing reform objectives that 
constitute the "self-help provisions" to which the GRM has agreed 
in exchange for the mul ti-year food aid commi tment provided by 
the qonors. The first objective is marketing liberali.zation. As 
the AID PP states: 

"This implies a drastic shift in the division of labor and 
responsibilities between the public and the private sector; 
state marketing monopolies would be systematically abolished 
and a much greater share of cereals marketing turned over to a 
legalized private sector. By t'he end of the project, it i5 
envisioned that OPAM will only retain responsibility for 
managing national food security stocks, for procuring cereals 
for public institutions, and for protecting farmers and retail 
prices against excessive speculation. As for the ON and other 
rice producing ODRs, they 'will see their purchasing and 
processing monopoly abolished and will operate only as a buyer 
of last resort in a market in which the private sector will 
have the main role" (p. 33). 

The second objective is improvement ~ cereal production 
incentives. This involves both the- impact of market 
liberalization, and an evolution of OPAM's price structure tcward 
market-determined prices, in addition to improvements in the 
relationship between paddy producers and their ODRs, leading to 
greater security of tenure, decreased levies on paddy and greater 
devolution of tasks and management to the producers. Figure II.l 
below indicates the evolution of producer prices by crop for 
1976/77 through 1982/84. 
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1976/77 
1977/78 
1978/79 
1979/813 
1980/81 

1981/82 
1982/83 
1983/84 

Source: 
1982/83, 

Sorghum/ 
millet 

32 
36 
413 
50 
713 

policy change, 

85 
9'1 
lCHJ 

FIGURE II.l 

% rise 
over 
last year maize 

32 
12.5% 36 
11. 13% 413 
25.13% 513 
40.13% 713 

implementation 

21. 5% 913 
6.0% 95 

11. 0% 11313 

% rise paddy 

40 
12.S'! 45 
11.0~ 50 
25.0% 62.5 
40.0% 75 

of PRMC 

28.5% leO 
5.5% 110 
5.0% 1213 

PRMC Bilan et Evaluation de 1 C "1'" a amEa9ne Cerea lere 
Bamako, November, 1983. Prices in !-iF/kg. 

% rise 
over last 
year 

12.5% 
11. 13% 
25.0 
20.0% 

33.0% 
113.0% 

9.0% 

au Mali, 

As this 1982/83 PP~1C Evaluation Report points out, 1983/34. has 
marked a return to a unitary price of 1130 MF/KlJ for 
mi11et/:naize/sorghum, wliill:: a bonus of 5 MF/kr] was qi'Jen t,) maize 
producers during the two previouu campaigns. Thu pr0j~ct 
proposal had en'lisioned a price of geJ MF/klJ for 1<)8~in:., 1)2 for 
1982/83 and 105 for 1983/84, for :ni llet/m.)i~(?/s')((JhuPl ,:Ind 1 L(J, 
13~J, Clnd 1613 respecti'Jely for paddy for th0 s.)mc ccllnp.;i'ln:,. The 
pres(~nt prices are thus close to thosc in t::tw pr\~'r()~,dl f.:)[ 
millet/maize/sorghum, but the !Jelp h...ls incr':'l;:)c·d b,;t·..Jc"'r1 the 
present price and the Clnticipat~d pricn d~) felr .}~J [Jdddj is 
concerned. 

The third PRMC objective is i\ reduction in subsidif.~s ~ the 
offici:.lLmllrketing systf~m, 30 <15 to [rQc rubl1c reSOllrc,~:) for 
l] ti~ ate r p rio r i t y use s . .1\ fi t h u P P S t.1 t C s, " t In S '040 U l d r '::? q I.l ire a 
rdductian of OPAM's deficit throllqh c0st-cuttinq, J r0Juction in 
OP,\M's SiZl~, plannirv] ,]nd mdnallt2ment im[)[ov(Jtnunts, ,) reduction in 
consumer price ~iubsidi'~s, .)nd r1 'J[<Jdual reduction of marketing 
subsidir,.?s provided by th!'! officL'.1l price sr.hedulos." The s':lIne 
PRMC .:tnnual (~\J.]ll111tion report citl.?d above qives tht': compdrative 
consume r p ri Ce!3 both be fore and :l f tlH the P HMC WuS imp 1 emen ted, 
as i n F i -J u,r t;! I r • 2 • 
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Figure I1. 2 

Millet/ 
Maize/ ELB 
Sorghum % Rise Rice 

1976/77 52 
1977/78 57 9.5% 
1978/79 65 14.0% 

. 1979/80 77 18.5% 
1980/81 85 10.5% 

-------------policy change, implementation 

1981/82 116 36.5% 300 '290 
1982/83 125 8.0 330 300 
1983/84 125 nil 330 300 

aM 40 

112 
137 
150 
180 
200 

Broken 
% Rise Rice 

22.0% 
9.5% 

20.0% 
11. 0% 

of PRMC------------

230 15.0% 210 
2513 8.5% 230 
250 nil 230 

I I . ~ Source: PRMC Bilan et Evaluation de ~Campagne Cereallere au Mali, 
1982/83, Bamako, November 1983. Prices in MF/kg. 

It may be noted that consumer prices were not raised for the 1983/84 
year, and that the donors, although somewhat reluctantly, went along 
with the GRM's concern that to raise consumer prices when salaries qf 
civil servants had been frozen, was to court serious political unrest. 

From 1981/82, 3 ceiling price was established for private traders for 
retail of millet/maize/sorghum. This ceiling price was set at 125 
MF/kg for 1981/82 and at 140 for 1982/83 and 1983/84. As for 
locally-produced rice, only offici31 marketing channels are used, 
through the ODRs, OPAM and cooperati'/es, using the official price 
schedules. Retail prices for imported rice are, in principle, free 
market prices. The PRMC proposal had anticipated sale prices of 1135 
FM/kg, 135 and 162 respectively for millet/maize/sorghum for 1981/82, 
1982/83, and 1983/84, and respectively 220 FM/kg, 240, and 27~ for RM 
40 rice for the same agricultur31 years. 

In summarizing the achievement of "selt-help provisions" to date, the 
USAID/Mali Section 206 PP makes the following points: 

"The most noteworthy single measure taken so far by :he GHM under 
the ••• PRMC is the partial abolition of OPAM's monopoly and the 
redefinition of its responsibilities. 

"Decree 338 of December 24, 1981 provides in outline that: 
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-licensed traJers ~re authorized to'market freely sorghum, millet 
and maize, as well as to import all cereals (including rice); 

-OPAM retains its monopoly over the rice grown in ON, Operation 
Riz Mopti, Operation Riz Segou and the CMDT zone; and 

-cereal exports remain an OPAM monopoly, except in individual 
cases approved by the Minister of Commerce. 

"Law 83-86 of February 8, 1982 
responsibilities are the following: 

provides ". 'that 

-t9 manage nationa.1 security stocks and food ai~; 

OPAM's 

-to procure cereals for 'publ ic interest i nsti tutions', such as 
the army, hospitals, prison~, etc.; 

-to ensure an adequate supply of- cereals to cereal deficit areas; 
and 

-to help protect farmgate and retail prices." 

~vhile these measures fell short of the ultimate objectives of the 
project, by the time the 206 Transfer Authorization was signed in July 
1984, it was felt that the GRM had taken a significant step forward, 
especially as by that point in time, the GRM had agreed to a 
step-by-step liberalization of the paddy nlarket, beginning with one 
Operation, and continuing with one a year. Although at an earlier 
point the GRM had been willing to establLlh a definite schedule for 
this paddy market liberalization with the donors, the French, among 
others, recommended against a finite schedule, and the rest of the 
donor group went along, including the USG. 

The Potential Leadership Role for the USG 

A number of informants made the point that PRMC, though it has 
accomplisheci a great deal, has recently lost some of its momentum. 
That is, at least to the extent that OPAM deficits are met, there is 
less impetus coming from the IMF and the World Bank for the GRM to 
pursue cereal marketing liberalization quickly. The donors have 
accepted a phased approach, and the associated delays. The H1F is 
apparently not stressing the liberalization question in monitoring the 
present Standby Agreement. 

Further, a great deal of emphasis has been placed by almost all 
informants on the importance of personalities of key individuals in 
keeping things going. On the GRM side, authority for dealing with the 
donor group has been delegated to the present Ministe~: of State for 
Economy and Plan, who apparently has considerable latitUde from the 
President. There is a committee which is supposed to be the 
interlocutor or counterpart of the donor group, but it does not appear 
to function very much, or ver.y effectively. Meanwhile, there is still 
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considerable resistance to the liberalization approach on the part of 
key actors in the GRM, including the Minister of Agriculture. Many 
technicians in all relevant ministries feel that liberalization is a 
threat to the State (and the Party), that private sector mechants will 
of their very nature exploit the consumers if given any chance to do 
so, and that private sector interventions are generally risky. 

On the donor side, a great deal of credit for past and continuing 
success has been attributed to the former WFP representative. In fact, 
he was to have been posted full-time to Dakar some months ago, but was 
seen as so valuable to the PRMC effort, that it was arranged that he 
commute to Mali from time to time, at least until his replacement 
arrived in-country in November. This outcome was also sought by the 
GRM. 

With the departure of the U.s. Ambassador who was a leading figure in 
the PRMC process, and the eventual definitive departure of this tvFP 
representive, there may be something of an intellectual gap in the 
PRMC process. The TA experts who are provided will remain until 1985, 
but there will prohably be a continuing need for over-arching 
intellectual and substantive guidance. 

This is perhaps a role that the U.S. can try to continue to play, 
depending on Embassy and Mission staffing during the life of the 206 
project. For example, there is a need to come to grips early with the 
implications of the GRM approach to paddy market liberalization. This 
is to include resorting to artificially created farmer groups (tons 
viII age 0 is) for mar k e tin 9 coo per a till ely. The his tor y -of 
government-encouraged cooperatives in Mali as elsewhere in Africa is 
not notably bright, and the recent experiments with tons in OHV, for 
example, are not ',o/ithout problems. Wh·ile in the OHV zone, there are 
cultural and historical re.isons for tons to work, in the Office du 
Niger (ON) ar.ea, where they will be most crucial, such precedents do 
not exist, and the history of top-down development, which has been 
extremely heavy-handed in the zone over the years, does not militate 
in fdvor of a high rate of success in creating tons and marketing 
paddy though them unless a good de.]1 of prior research -and development 
effort is forthcorlling in the interim. 

On a somewhat more abstract level, there appears to be some confusion 
about the objectives of liberalization, and what it: is supposed to 
yield. Sometimes, as one key observer notes, the donors and the GRM 
are talking about floor ~nd ceiling prices. l\t others, they are 
talking about price incentives to cause f3r:ners to incr::!ase cerea] 
production. The general point about liberalization seems to have been 
90 t ten <1 c r l) s 3, but 11 a ',.J t h t~ rem u s t be s o:n e the 0 ret i cal r '= vie w, and 
intellectual r<?invigoration. As the ne'N\:!st donor: providing material 
resources, and thus local currency proceeds, pe~haps the U.s. can step 
in to fill this growing gap. 
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III. LESSONS FROM MALI 

There are a number of aspects of the Mali experience that may have 
relevance for other countries. 

1. It is poss i ble for the USG, through the PL 483 mechan i sm, to 
participate with other key donors in generating a series of policy 
changes on the part of a host c.ountr-y government. In fact, in the 
Mal i case, thi s happened even wi thout U. S. commi tmen t 0 f 
commodities for the first few years of the process. In order for 
this to be the case, however, the HG has to believe that it needs 
the food aid sufficiently badly that it will agree to make changes 
that it. feels are unpalatable and even politically risky. In the 
Mali example, additional pressure was brought to bear by the 
French, who wanted to tighten up on their operational account 
support, by the IMF, which was negotiating a Standby Agreement, 
and by the World Bank, which was working closely with the Fund. 
However, even if these "bigger guns" had not been making special 
efforts in the direction of policy change, it is possible that in 
the Malian environment, the food aid donors together might still 
have exerted sufficient pressure through the leverage provided by 
food aid itself, to initiate the same kinds of policy changes, 

2. The fact that multiyear agreements are possible under Title II, 
Section 206 may be critical to achieving a policy impact through 
such programs. It is unlikely, given the volume of much of the 
USG's Title II assistance, compared with that of other donors, 
that the U.S. alone, by holding out the possibility of a one-year 
agreement, would be able to achieve pol icy sh i fts such as those 
which are occ~ring in Mali (See Annex ILIon Food Aid Flows). The 
exception to this generalization might be those few countries 
where AID, counting its entire portfolio, is the major donor, and 
where PL 480 resources can be used to support, and are supported 
by, other parts of the U.S. aid program, so that the multiyear 
nature of the agreement becomes somewhat less important. 

3. The multi-donor stance in Mali is that any disbursement from the 
common counterpart fund, into which local currency proceeds are 
deposited by OPAM, must be based on unanimity. This was developed 
to bolster the overall group approach by the dOllors to the GRM. 
That is, it is part of a strategy according to which the GRM 
should not be able to make individual deals with one or iTlore 
donors to which the other donors are not privy and with which they 
would not be in agreement. In fact, all informants indicated that 
it is this consensus and unanimity on the part of the donors that 
is the most important aspect of the PRMC strategy. 

It appears to be fairly unusual for AID to pool its local currency 
proceeds in such a way. In fact, the emphasis of late has been 
precisely on doing the reverse, by creating a "special account" 
into which LC proceeds from.PL 480 sales are placed, so that they 
may be monitored more effectively. While the results for the AID 
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LC are not yet in, given that the 206 project is just beginning, 
the project Coordinator system developed by the PRMC donors seems 
to be able to account for the receipt of local currency proceeds 
adequately, as well as for their disbursement. Therefore, perhaps 
a distinction should be made between the negative aspects of 
pooling LC proceeds without "pooling" decision-making about their 
attribution, and the possible gains that may be achieved if both 
the money and the decision-making are pooled, as is the case in 
Mali. 

4. Personalities and continuity are both important when self-help or 
policy revisions are being negotiated and then implemented. In 
Mali, an unusual step was taken by the donor group and the GRM in 
requesting that the WFP' representative whose role had been very 
important in the initial years of the process, be allowed to 
return to Mali from time to time although posted elsewhere. 
Similarly, great store is placed by the members of the donor group 
on the importance of the personality and personal political status 
of their main GRM counterpart. In fact, some observers indicated 
that they actually preferred working primarily with his one man 
rather than with the committee that is officially called for under 
the terms of the PRMC. 

Others, however, are willing to admit that this is a risky 
approach, since anyone individual's political future may change 
drastically at any point in time. Thus, there is agreement by 
some participants that the time may come when the PRMC process 
should become more clearly institutionalized withtn the GRM. 
Others, stressing the importance of flexibility, feel that if a 
trade-off is to be ma'de, flexibility is more important than 
institutionalization. 

The ~ssessment of this kind of a trade-off will probably vary from 
one country situation to another. In Mali, flexibility has been 
complemented by a considerable amount of continuity of 
representation on the donor side. In fact, the PRMC does not have 
an official project document or agreement. In a country situation 
where there is the usual amount of staff turnover on the AID, 
other-donor, and host-government sides, this kind of flexibility 
mi gh t pose cons iderable risks. However, it would appea r tha t 
confidence in past performance under the PRMC has been sufficient 
for the U.S. country team in Mali, and AID/W, the USDA and the 
OMB, to accept this innovative approach. 

5. Although it may seem trivial :0 count this as a lesson in a report 
of this kind, it is worth noting that the fact that the current 
contract Mission Program Economist is a native French-speaker, and 
under normal circumstances, a World Bank economist, may have gone 
a long way to making his input acceptable to, and consonant with, 
the other donors. A number of those interviewed in carrying out 
the case study indicated that this, together with the input and 
style--as well as language ability--of the U.S. Ambassador, was of 
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considerable importance in the success of negotiations leading to 
the Mali 206 project. 

Generally, despite the efforts of FSI, there is too often 
reluctance on the part of AID technicians, and even senior AID 
Mission staff, to engage in multi-donor activities or 
pol icy-rela ted discussions wi th the host government because they 
neither understand the language well nor are well understood when 
they speak it. This becomes an even greater problem wh0n they are 
involved in group meetings, where others are fluent, and the pace 
of discussion is swift. To the extent that the language skills of 
Embassy and AID staff in-country are equivalent, no extra 
advantage in negotiation situations is necessarily held ~y either 
group. Where, . however, the Embassy staff have better language 
skills and are also perceived to have more "clout" generally, then 
the AID technici~ns are likely to lose out in terms of the 
negotiation process and its content. 

6. Where possible, the best arrangement within a Mission is for the 
Agriculture Office to maintain input into the PL 480 negotiation 
and monitoring process, even if the lead on negotiations is taken 
by the Program Office, the Missioil Director or the Embassy. In 
terms of monitoring, it may be that a combination of agricultural, 
program and food for peace officers will be required, depending on 
the content and complexity of the agreement. What is not 
desirable is for agriculture to be essentially left out of the 
process, or to be dropped from it as soon as the initial technical 
analysis has been completed. Yet, some former ADOs inOterviewed 
indicated that with their offices' other responsibilities, they 
'liouid have been unable to carry out much moni toring. In Tunisia 
and in Mali, the Missions have been chronically understaffed. In 
order for PL 480 programs to have the kind of policy impact they 
are intended to accomplish, it is important that appropriate staff 
be available to monitor and evaluate them. 

7. It is desirable for the PL 480 program to bear some relationship 
to the rest of U.S.-sponsored development activities in the sector 
or sectors in which it is meant to have an impact. The extent to 
which this will be the case in Mali is not yet clear. There are, 
however, contradictions. As has been noted, one of the impacts of 
the PRMC to date has been to liberalize commodity marketing such 
that the ODRs are experiencing increasing deficits. This applies 
to those ODRs which are the counterpart agencies through which the 
AID DA projects are trying to increase agricultural production. 
The World Bank and other donors are trying to encourage the GRM to 
reduce the number of ODRs, and to reduce the number and variety of 
their activities as part of a move toward a more rational 
allocation of scarce resources. But at the same time, AID (and 
other donors) are working through the ODRs to carry ·out projects, 
often without providing inputs or approaches that would foster the 
purposes being addressed at the higher level. Thus, AID is in a 
sense taking away with one hand what it appears to be giving with 
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the other. Hopefully, as the 206 project progresses, and as the 
older ODR-based DA projects wind down, this apparent contradiction 
will be eliminated. 

8. As in the Tunisia example, the Mali case study indicates that some 
TA in association with PL 480 and other food aid activities 
designed to have an impact on policy may be desirable. Some PRMC 
donors have also provided long-term TA to OPAM separately under a 
food secur i ty proj ect. As has been noted, the PRMC Proj ect 
Coordinator is provided by WFP. While the quality of all of the 
TA specialists is generally agreed to be above average, two 
problems appear likely to arise. 

First, all the 'contractsof the" TA specialists provided 
specifically under the PRMC will expire at the same time in 1985. 
Thus, there may be a problem of lack of overlap and continuity, 
just at the point when paddy market liberalization is scheduled to 
corne on-stream in a significant way. Second, there is a cost 
associated with the TA presently in terms of institutionalization, 
which in turn makes the possibility that all the specialists will 
leave at once more threatening than would otherwise be the case. 
The financial management specialist at OPAM, f0r example, has 0nly 
recently developed a counterpart relationship with an OP~M 
accountant. This is only quasi-official even now, accordiilg to 
some infor~ants because the specialist, after testing a number of 
candidates, maintains that there is no one available on the local 
market qualified to be hired to serve as his counterpart and 
eventually, to replac~ him." 

Accounts differ as to how much training of Malian government 
officials has been provided under the PRMC to date. Given the 
multiyear nature of the program, it would seem that a key 
opportunity for participant-style training has perhaps been 
missed. Had it been programmed in, along with the existing 
in-country and short-term training, the chances of 
institutionalizing the kinds of changes embodied in the program 
would have been significantly better. Short-term TA to carry out, 
or at least to design, key economic and sociological studies would 
also have been desirable, as has been discussed above. 
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CHAPTER THREE 

LEDSONS LEARNED: THE MALI-TUNISIA COMPARISON 

A number of tentative conclusions from the individual country reviews 
are reinforced by examination of experjence from the second country, 
while others are cast in greater doubt. In the section that follows, 
the experiences of Mali and Tunisia are compared to identify su'ch 
covergence and divergence. 

Focus 

In both countries the program had a sharp and narrowly-defined 
focus--in Tunisia, fertilizer; in Mali, the improvement in OPAt1, the 
public grain marketing parastatal. However; in implementation, the 
actual set of program activities was expanded to cover a broade:= 
field. In Tunisia this included the range of direct fertilizer supply 
and distribution issues, but also included specific measures to 
increase fertilizer use efficiency (lower-cost forms of f2rtilizer, 
lower distribution costs, soil testing, etc.), research, ~redit, 
coo per a t i '/ e s , _ n dim pro v e d mar k e tin 9 0 f far m pro d u c e . I :1 ~ ali i t 
included change in definition of OPAM's role and GOM price mandgement 
approaches, improved OPAM efficiency, a l.arger private role in 
marketing, higher farmer prices, and reduced s~bsidi.es. On balance, 
this approach seems desirable. 

Multiyear Approach 

In both countries the multiyear approach was emphasized by AID and was 
largely accepted in the host country as being a multiyear program. 
Thi3 strengthened local support for the program, albeit 'with quite 
different levels of official U.S. commitment. In Mali, the U.S. made 
an unequivocal multiyear commitment, coming after other donors were 
already making such commitments. In Tunisia, Washington refused to 
make any such commitment, which caused severe d:'fficulties at the 
outset, but the U.S. Mission (Embassy, .1\10), largely by continuing 
emphasis on the mUltiyear concept and by persistAnce and continuity of 
self-help conditions, apparently created this reality without offi~ial 
sanction. It clearly would have facilitated program Je'/t'?lopment, 
negotiation and early i in pIe men tat ion if the m u 1 t i Y '31 r concept ::: 0 l11 d 
have been sanctioned early, even with stronger caveats than usual on 
resource availability and the like. 

Terms of Assistance 

The terms of U.S. assistance differed greatly: with the Mali program, 
Title II (206) provided a grant of both commodities and freight costs; 
in Tunisia it was a 20 year loan with 10-15% down payment for the U.S. 
value of the commodities, with Tunisia bearing the cost of freight. 
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(These are the same terms under which Title I w&s previously financed 
in Tunisia.) The results would appear to suggest that terms are not 
crucial as long as they are not significantly different from, i.e, 
harsher than, past practices. 

Other Donors 

The two programs differ most sharply in participation of other donors 
in analysis, negotiation, monitoring and financial support. In Mali 
the program's initial conception, design, planning and support were 
dominated by other donors. The U.S. participated in discussions with 
other donors and lent its support (through the Ambassador and AID 
Director) during the time the U.S. was programming resources. U.S. 
moral support, participation in donor discussio~s, and expression of 
intent to provide resources undoubtedly were important in mobilizing 
other-donor support for the program, but the U. S. only prov ided the 
first resources in 1984--six years after the start of mUlti-donor 
approaches to the GRM. 

In contrast, in Tunisia there was no other direct donor participation 
in analysis, design, negotiations, or financing, and li.:iison with 
other donors has been limited largely to ke~ping each ather inf~rmed. 
The program, including "complement:ary actLlities", is so broad that 
many other-donor programs complement the PL 430-s11ppor:ed lr)a~s, and 
some of the local currency is allocated to IE',\D and WFP credlt 
programs. Based on the Mali experi8nce, it would appear ;,elpful in 
Tunisia, in the future, to attempt to obtain more support from other 
donors fer the programmatic approach bein9 followed. \oJhether this 
would in some ways adversely affect program operation is not c~8ar. 

Private Enterprise 

Private enterprise received strong support in both programs, but in 
neither ~as support of private enterprises an explicit initial 
objective of the ?rogram. Rather, it was supported because it was 
ultimately accepted in both countries as the only way to provide mora 
adequat:e economic access by the larger number Jf far~ers--in ~unisia 
it is drawn upon increasingly to distribute fertilizer and information 
(possibly with credit and marketing in th~ ELltur.~); dnd in ~dli, to 
provide access for farmers to markets <)nd tl) Ll system c3p':lble of 
linking food producers3nd consume:::s wittlOIJt t.hl' Intt~r';;:ntir)n ()r a 
state-owned monopoly at ~ach stage of the L)[O';,~:';s. In ;)ot;, c:lses, 
costs of providing greater ;)cc:~~ss ',os ]n i:nportant conditi·)n. The 
lesson, if there is one, 9robably is that private 
enterprisA--including real cooperdtives--should bo promoted to meet an 
identiEied n~:ed at low cost, not as an end in ltself. 

Coordination With Other USAID Programs 

In Tunisia, PL 480 and other AID as~ist3nce hdve been fairly closely 
coordinated trom the outset, and more so ~s the progr3m has developed. 
Illustratively, Local Currency has been allocated primarily to support 
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the AID-funded activities and DA resources now are beginning to be 
allocated to support activities which received initial u.s. support 
from PL 480 LC. In Mali the relationship is not yet so clear. A key 
outcome of cereals market liberalization '.viII be greater deficits 
experienced by the OORs, (Operations), several of which are the focus 
of USAIO's OA projects. As one of the multi-donor group, USAID will 
of necessity attribute LC proceeds to absorbing the continuing OPAM 
annual deficits as an incentive to ehe GRM to improve OPAM's 
efficiency and raise producer prices. What the usc will be able to do 
to persuade the other donors about additional Ilses for the LC proceeds 
pool, e.g., to carry out thorough policy-related studies, remains to 
be seen as well. In the Mali case, the kind of broader appro3ch to 
agriculture sector issues in the PL 480 analysis should feed back to 
the design and implementation of the DA portfolio. 

Use of Local Currency 

In Mali, the justification of the program was the need for the local 
currency to support specific improvements in OPAM, including absorbing 
its deficit, which has declined each year to date. The local currency 
is largely programmed specifically for that purpose. In Tunisia, the 
resources wer~ provided to support a general self-help program 
focusing on increasing fertilizer supplies, a wider distribution 
system and complementary actions to be undertaken by the GOT. There 
wr:re no plans originally to allocate or otherwise progra:n Le. This 
only came later. In Tunisia, local currency gees directly to the 
Treasury by debit of the importing parastatal's account and credit cf 
the Tresury account. Until dow, most of the local currency has be~n 
allocated to specific projects by exchange of letters after arrival of 
the c 0 mm 0 d i tie s, but i n 1 9 8 3 and 1 9 8 4, inc rea sin gam 0 u n t 3 h a IJ e bee n 
specifically programmed in agreements where they are treated as 
"no-year" line items. 

Resour(;es are released from the Treasury as needed (in 1984 some 
before the commodity arrived) with accounting for them and auditing 
following GOT procedures, which are considered ac(;eptable by AID. 
This practice will be followed increasingly in the future. The 
principal problem now is availability of sufficient well-defined, 
analyzed and adequately-designed priority projects and activities 
ready by the time the next agreement is signed. Some DA is to be used 
to assist with design of activities for PL 480 support. 

In each case, the approach seems suitable to the situation. Requiring 
can f J rma nce to one mode °.vo u ld appea r to c rea te unnecessa ry 
programmatic difficulties with little gain. 

Problem Analysis and Program Design 

The two prOejrdmS dre so differen~ in focus that it is odifficult to 
compare the quality of the analysis that went into original problem 
identification and subsequent program design. In both cases, the work 
appears to have been undertaken by qualified professionals and 
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satisfactorily carried out. In neither case were the USAID personnel 
the sole analysts. Clearly, in Tunisia USAID officials were closely 
involved at all stages and were major conceptualizers and architects 
of the program. In Mali, that was much less the case insofar as 
formal analysis, design and management are concerned. Clearly, sound 
analysis and the appearance that it is sound, are both important. Who 
does it probably is not important, as long as the u.s. Mission is kept 
informed and becomes fully committed to the directions taken. 

Timing of u.s. Commitment 

There is dn interesting parallel in the two countries in terms of u.s. 
offici.:!l commitment. In Mali, commitment of resources did not come 
until about three years after the start of the formal program. In 
Tunisia, there was no official Washington commi tment to more than 
single years, so in effect the commitment to a multiyear approach did 
not come until the last of the three year planned tranches was 
commi t ted in the th i rd year. I n both cases, U. S. personnel have 
improvised to reduce the adverse impacts of these delays. 

Understanding of Host Government Constraints 

In both cases, the u.s. country team has been able to introduce a 
considerable amount of flexibility into the negotiation and 
implementation processes. For Tunisia, early warning through 
monitoring and evaluation has permitted revision of targets and bench 
marks such that momentum is maintained from both sides. In Mali, the 
various donors that are party to the PRMC have managed to maintain a 
flexible consensus, and to allow for the very real constraints under 
which the GRM has operated during the COP. Thus, consume: price3 for 
cereals have not been raised, and paddy market liberalization has teen 
delayed and will now be regionally phased, but nevertheless, momentum 
continues. USG flexibility so far has been demonstrated by 
willingness to approve a multiyear commitment and to agree to fallow 
the results of consensus among the project donors as to the 
programming of LC proceeds. Monitoring of PL 480-generated proceeds 
will be carried out by the WFP-funded project coordinator, not 
directly by USAID staff. 

u.s. Representatives and Host Country Receptivity 

In fact, in both of these examples, there ' .... as dissension within the 
host country government about some of the key changes of orientation 
or targets of the programs. Thus, the rJSG was able to have an 
influence by providing technical justification as well as offering 
considerable resource transfers, by supporting one proponent of 
particular positions, bllt with sufficient discretion :3nd flexibility 
that no one on the other side seriously lost credibility. 

In the Mali case, a good deal of the background discussion and motive 
force was generated by the IMF and the World Bank, and by the French, 
who have a particular pride of place among the GRM's donors. In the 
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views of some key donor represen ta t i ves, 
perhaps less s igni f ican tin the long 
relationships that existed between a few key 
key GRM officials, including the President. 

this was important, but 
run than the personal 
donor representatives and 

For Tunisia, 'Ilhere the role of other donors was less crucial, good 
relationships between at least one u.s. Ambassador and key GOT 
officials, and between USAID staff and US-trained Tunisians in key 
ministries, seem to have been equally'crucial' tosucc'ess~'6r"pi:()gram 
negotiations. 

In Mali, continuity for the ·~.S. country team is being provided by a 
contract project manager who is a World Bank economist when he is not 
posted in Bamako. A non-U.S. national, he has fluent French, and 
broad personal and profess ional con tact's in the donor communi ty and in 
the GRM. He has provided significant technical input, along with AID 
direct-hire staff in the Mission, to support higher-visibility 
participation of the most recent U.S. Ambassador. 

In the Tunisian example, continuity has been provided for the U.S. 
country team by a consultant whose credentials in agricultural 
economics give him a good deal of credibility--added to by his 
wide-ranging developing country experience. While his French is 
negligible, some GOT officials involved in negotiations speak English, 
and expert translation is offered as needed by the FSN Program 
Assistant in the AID mission. 

Curiously, it may be that the fact that neither of these two experts 
is seen primarily as an "official" u.S. representative enables them to 
deal more directly and with greater ease when developing the substance 
of PL 480 negotiations. Both are then supplemented as appropriate by 
the AID Director, U.S. Ambassador, and other members of the u.s. 
Country Team as well, in Tunisia at least, as by Washington-based U.s. 
dignitaries as required. 

The PL 480 Resource as Leverage 

In the case of Tunisia, annually available PL 480 Title I resources 
have often been qui te high. However, in the mul tiyear program time 
period, the GOT has contributed significantly more of its own dinars 
to the fertilizer-led growth strategy than have been made available 
through PL 480 sales proceeds. 

For Mali, the multidonor commitment of 150,000 tons of grain during a 
year of extreme drought is a significant advantage to khe GRM, which 
could face serious problems if there were grain shortages in key 
ureas, or if subsidized grain provided through OPAM and the 
cooperatives ... /ere suddenly unavailable to the civil servants. 
However, the I oca I cur rency proceed sin the mu 1 t i-donor coun terpar t 
pool go almost exclusively to meet OPAM's reduced but continuing 
annual deficits. 

-61-



At least one well-informed observer indicates that the joint 
contribution of the donors participating in the PRMC has had an 
unintended negative side effect. To the extent that they cover the 
OPAM deficits, the donors have essentially taken the pressure off the 
GRM to speed up the market liberalization process. Meanwhile, because 
the donors cover the defici ts, the IMF (and the French) are applying 
reduced pressure on the liberalization aspect, e.g., in monitoring the 
Standby Agreement, since their concern is primarily one of public 
finance efficiency rather than resource allocation. Thus, while OPAM 
is, indeed, becoming more efficient, this observor argues that the 
donor group's leverage on the GRM for paddy market liberalization may 
actually be decreasing as the PRMC goes on. 

The lesson to be learned here may be that PL 480 resources, including 
programmed local currency sales proceeds, may be used as leverage at 
the outset of a policy change process. Over time, however, 
unanticipated side effects of these changes may develop. What donors 
can then do to mitigate such side effects without appearing to change 
the rules of the game, or to reduce the pressure for positive policy 
developments, will probably depend on the particular country situation 
and on other external forces that are being brought to bear. At a 
minimum, the monitoring and evaluation process should include analysis 
of potential and/or actual side effects on an early-warning b~sis, as 
has been the case in Tunisia. 

General Observations 

There are many references to policy dialogue in AID guidance and USAID 
submissions, but there may not be a common understand ing of what is 
included by "agricultural policy" or what constitutes a dialogue. 
Both terms have several dictionary meanings, some involving more 
sensitivity than others. There is also the question of what poli::y 
agenda may be appropriate or acceptable under differt~nt circumstances. 
In conversations with AID personnel, some appear to view policy, in 
agriculture at least, as largely confined to the issue of farm and 
consumer-level prices and subsidies, or even just prices of inputs and 
outputs at the farm level. 

Many developing country leaders consider policy strictly a matter of 
domestic concern and any foreign involvement, ~articularly bilateral 
pressure, is strongly resented. Yet, discussion of development 
alternatives or issues covering a wide I!:Hiety of situCltions caL:ses 
hardly a ripple when not labelled "policy". Appearance and substance 
are both important. Perhaps it would be better to encour3ge 
professional discussion on key development issues rather than a 
"policy dialogue". 

The term "sl~lf-help" also appears to offend some natic.ndl 
sensitivities. Although the Chrysler and Continental Illinois 
bailouts were full of such self-help conditions, and the amounts of 
funds involved dwarf ~ost u.s. bilateral aid progr~ms, u.s. Government 
and creditor representatives wouldn't generally use that condescending 
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term. Neither would the federal government generally use that term in 
its relationship with the states, where federal assistance is 
involved. It might be better in many situations to speak of "related 
development" measures rather than "self-help", ev(O'n though for U.S. 
consumption it doesn't convey quite the S3me notions of insisting that 
countries make meaningful efforts to help them:3l~l'Jes. The I:1F imposes 
some extremely tough structural and other reform conditi()ns, but it 
doe s not com p 1 i cat e mat t e r s by ref ere n c est 0 " pol icy d i a 1. ,~, g u e", 0 r 
necessar:ly label the t:Cldnges "policy c!langes" or "st::lf-help 
measures". Clearly, some countries ilre more scnsiti'!G to these 
nuances than others. 

The most appropriate definition of poli~y for AID's dialogue appears 
to be a general framework of guidelines or understandings governing 
decisions made on specific issues. It may be useful to separate 
agricultural policy into several classifications such as the 
following: 

1. Policy governing management of prices affecting farmers directly, 
i.e., input prices (including water), output prices, service 
cha rges, in teres t ra tes, ' .... ages, etc. Ma nagemen t ma y !:':l nge from 
basic "laissez-faire" to rigid controls. 

2 • 

3 • 

Policy governing manasement o~ 
on products of agricultur:d 
range. 

con sum e r - 1 e ',' e 1 
origin, which 

prices and subsidies 
may have a simi lar 

Policies governing 
resources--to the 
investment, for 
agriculture, etc. 

allocation 
agriculturaL 
support of 

of resour~es--egpecidlly 

3ector for public or 
public institutions 

publi::: 
private 
:3r~rv i ng 

4. Policies gov~rning economic and social institutional arr~ng~ments, 
particularly relativ0 importance of public and [>ri\.:t1tl~ s2ctor 
roles in .:1ljricultur:ll production, m.1rketing, and sllprJy of inputs. 

5. Policies governing the organization of public instituti')n~) serving 
agriculture. 

Obviously, there is some Q'/(:>rlap and probably some Orni5!;i')n in such il 

clasf.iificc:1ti0n. There is :dso d \"ide rangn of rn<lcra poJ l('i';>5 C1'i well 
asp 0 I i c i e sin c t h (H sec t iJC ~ w hie him pin cJ t~ 0 n ,J <J ric lIlt :.l r 'J , but t his 
classification mdY bG helpful initLllly in cl..Hify1nlJ wh:1t is :n(>.lnt by 
"policy". 

I n man y W:3 Y s the I~ x ami nat i () n 0 f t h t! ,1 P P r () ,) ch, t h.' r a ' • ~ ::; ,1 n d t !w 
processes in'/')l'/ed in program ch~!;i(Jn, nt:'Jotl,\t.inn:, ,In! mJn,l'JI~mi;:nt 
reveal mor!.' dissi:ni1..Hiti.~s than :::Jimil.Hitil!s. M,)j(H diffc>r'~IlL'eB w.Jrt-! 
e x pee ted ins (;> 1 f - h n 1 p m 0 c'l !J U res , sin c t~ p r .' !Hl m.1 b 1 Y t h (::0 n e ,1 r i Sf:> fro m 
analysis of prioritio!J for 0<lCh country and !Jincl;' tlwrt.: tla5 boen no 
e f for t t 0 d ate t 0 con C tJ n t r i1 t e P L ·1 A I) l' i t 1 e lor I I pro g ram son 
particular s~lf-hclp mea3ures. 
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However, differences found between the two coun tr ies in approaches 
taken and in roles in program design, negotiation and project 
management probably reflect more differences in the personal styles of 
operation of senior personnel involved than differences in programs or 
country situations. These differences in style and operation include 
the approach to Wash i ng ton-based USG en l: it i es a s we 11 as to hos t 
government counterparts. 
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PRIOR PL 480 PROGRAM 

PL 480 financing began in 1957 with a modest Title I1 program 
. 

which was expanded rapidly, reaching a peak of $36.9 million in 
1962, but then gradually reduced to an annual level of $6.8 
million in 1979 and $3.2 million in 1980, (used mainly for a 
vulnerable group feeding pragram). Agreement was reached for a 
phase-over to full Tunisian support over 5 years, and by 1983 
Title I 1  had been reduced to $1.3 million. 

Title I resources have been larger in recent years but 'quite 
erratic. Large Title I commitments were initiated in 1961 at 
$14.3 million when the new U . S .  administration was very much 
concerned about levels of surplus commodities and attempting to 
implement new and stronger programs to curtail domestic 
production by acreage retirement. 

In FY 1966, PL 480 Title I resources were not provided--a time 
when huge demands were being placed on PL 488 resources by the 
drought in India and Pakistan (including what is now Bangladesh). 
By 1967, however, they had reached a high of $26.1 million. From 
June 1973 to June 1976 no Title I was provided, as Russian 
purchases had greatly increased world prices. Over the years, a 
wide variety of commodities has been provided under Title I. 
Wheat, hy Ear the most: important, was included in almost every 
year. Other commodities included corn, barley, cotton, soybean 
oil, tobacco, hides, poultry and tallow. 

During the 1960's Tunisia launched o major effort to transform 
private holdings into cooperatitre or collective farms. As has 
been noted, this policy was the major factor in a precipitous 
decline in production in the 196B's. In 1969, opposition to this 
program became overwhelming wheh an attempt was made to include 
larger farmers, and the policy was reversed. By this time, 
however, the smaller farmers forced into cooperatives and 
collectives in earlier years had disposed of their draft animals 
and equipment and found re-entry into farming difficult. PL 480 
financing was provided at virtually unchanged levels during the 
implementation of this disastrous policy. 

In the years prior t c  the development of the "multiyear 
agreement:", the PL 480 programs were classified as lacking real 
self-help conditions, lacking in measurement targets where any 
meaningful se1.f-help terms were included and, according to AID 
auditors, local currency applications were not made and when 
reported were not properly certified (see below). As noted by 
one senior AID official, PL 480 Title I had come to be taken for 
granted by GOT officials, with the only issue being one of minor 
variations in avnilabilities. . In this situation the idea of a 
multiyear progcam with specific measurable self-help terms having 
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