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Introduction 

No one can begin to consider the problems involved in planning, bud

getirng, and management in the countries of Zambia, Malawi, and Swaziland, 

without first considering the nature of the political economy of those 

: s-ates, and the region of which they are a part. Hence, when the director 

of' the Southern Afri.can Development Analysis Project first approached the 

Developmeit Studies faculty to invite our participation in one aspect of 

the study, we wanted our perspectives about development and underdevelop

menr in the region to be clearly set out.*. Much of the political economy 

of these states .sdetermined by their dependency on foreign countries 

While this dependency is complex and multi-faceted, and varies signifi

canily with t1e contextual situations of each country, it cannot be 

countered easily with development assistance. It can even be exacerbated 

with some kinds of assistance. Unless development assistance is directed 

towards those projects 'whichenhance these countries' capacities to direct 

their own futures, 1-ay -be )art of the problem rather than part of the 

solution. There are, however, many different needs within each of these 

,:.:countriesga go centralip.to their controlling their own futures
and one of these n 


is grae raia!nladisiuinlcpct.Marshalling re

sources, and direct ing those resources towards the needs of their people,.
 

requires bold'and effective planning and manageiiient*.. 

i, *See Appendix, for Statement of Policy and Strategy Assumptions. ~ 

C,~ 



With these issues in mind, we decided that a small directed study of
 

the organizational capacities of some ministijes within some countries
 

might be useful. 
 A part of this analysis would be the Anteraction of
 

recurrent budgets with capital development budgets. And throughout the
 

whole of this endeavor, we would conbider the manpower needs within
 

these countries. We were severely constrained in that we had very
 

limited time in the countries theselves to interview officials and gather
 

primary data. While efforts 
were made to gather as many documents and
 

reports in advance as 
possible, ouir report must oe read as preliminary
 

and tentative in its findings.A
 

Considerations for 
a strategy assessment
 

This report takes as its starting point that an assistance posture
 

for the United St.tes should be both timely and s.rategic. By strategic
 

we mean that such assistance contains the outlines of 
a desired set of
 

circumstances over the long run, and identifies the patterns of assist

ance which, in collaboration with host countries and other national and
 

international resources, would Fiovide key resources 
toward ilhe attain

ment of long-term development goals. We have deliberately cast our own
 

thinking in the direction of long-term goals and strategies--rather then
 

detailed presentations of more immediate short-term activities.
 

*See Appendix for discussion of the limitations of this study.
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A strategy assessment should focus on these major questions:
 

1. What are the su:ial, political and economic conditions as they
 

currently prevail in each of the countries which make up the region? 

2. What are the future conditions and problems which are likely to 

emerge over the ne:xt twerty years as a result of presently known
 

conditions? 

3. Given these canditic-s and possible future problems, what
 

should be the oojeciives andstrategies of the United States assistance 

progra7 in helping to find solutions to the developmental problems 

identified'?
 

A long-ierrr strateg, for these countries necessarily involves their 

significant improvz:ment Jn their own manangement capacit-,s. By thi'
 

we do not mean merely tf'at they will no longer rely upon expatriates
 

within their own goernnmurt, but rath'er that they will have the whcle 

array of technical and r-,aq-ageriai skills and comp-etencies with which to 

direct their mrjor develop-lert strategies. Human resources with which 

they might do these tasks are Lurrently very limited. The relationship 

betwee, administrative and management development and underdevelopment 

is problematical;, skilled managers are necessary but not sufficient to
 

counter underdevelopment. Yet, ineffective rranagement surely does in

crease underdevelopment. This issue will be discussed at length below.*
 

*See specifically Figures I, II, and III below, pp. 51-53.
 



Background to Countries Visited
 

There is a wealth of information concerning the social, economic,
 

and political conditions in each of the countries visited.* 
 Our intent
 

here is not to deal with that 
voluminous material in detail; 
rather we
 

will make some general observations about 
the context of country settings
 

which conditioned the problems we iiad assigned ourselves to study. 

Zambia 

The prevailing feature of 
the Zambian economy in 1978 was its 

foreign exchange crisis. The crisis was triggered by declining copper 

prices and the rapidly esLcilatinj prices of capital imports and consumer 

goods. In addition, becau-c of previously high copper prices and rela

tively stable import costs, the Zambian economy had been in a position to 

furd a rapid expansion of monetized public 3nd [-riPate sector investments 

which had a .ang payo"f horizon. The Zambian political decision to close 

the border with Zimbabwe also imposed a heavy economic ,,urden on Zambia, 

especially with regard to the dependency on the Tazara railway. Events
 

in Angola and Zaire made the western railway accesr equally problematical.
 

Even at low copper prices, i efficiencies in the Tazara railway and at
 

the Port of Dar--es-Salaam made Zambia's transport problems a nightmare.
 

These larger international trade and political factors combined
 

to put 
the Zambian economy under severe pressure, ultimately leading tu
 

a very stringent IMF agreement which required a sharp reduction in
 

*A bibliography of the material consulted is appended.
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current expenditures, and increase in Zambian attention to diversifying
 

its economic base, particularly in regard to improving agricultural
 

productdvity to reduce a 1arge food import bill.
 

This anti-inflationary policy was very difficult to implement 

politically, in part because of the rather special strulctural ;conditions 

of the Zambian economy and society. Briefly, the Zambian economy is one 

of economic dualism, with a fairly large and well organized urban indus

trial work force--combined with a bureaucratic class, also urban and 

relatively.!ffluent,' which had become used to a'high levelI of consumer 

goods and cheap subsidized food. The-balance of population with the 

* exception of a relatively few large Farmo, is engaged in traditional
 

agriculture which, because of governmental neglect, low incentives,
 

and a high rural outmigration rate, was unproductive. With the closing
 

of the border with Zimbabwe and with strinuent anti-inf'lationary policies, 

the supply of consumer goods declined and their price increased." Wage
 

incomes ir, the private ard public sectors declined relative to living 

costs, and with falling copper prices and continuing management pro

blems in the public sector, capital investments fell off,productivity
 

declined, and employment opportunities dried up. Low agricultural
 

productivity and rising food prices put an additional heavy burden on
 

urban working and serviceclasses.
 

The effect of these factors was, and continues to -e, to create-a .i

very tenuous political situation for the present Zambian leadershi . . 

*This report was written before Zambia decided to reopen its border
 
with Rhodesia.
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Urban discontent is high, signs of social disorganization such as crime
 

and alcoholism are increasing and political options are becoming polar

ized. 
 The lack of both political ard economic investment in the rural
 

population in the past 
means that this large sector of the population
 

cannot be easily mobilized as a basis of moderdre political support.
 

With economic crises and potential political instability, Zambia
 

faces a very difficult short-term future. Even as the Zimbabwe border
 

is opened, the problem of low copper prices will persist. The long-run
 

future of Zambia will probably rest in a diversified ecnnomy with much
 

more attention paid to agriculture, combined with a political settlement
 

in Namibia and Zimbabwe which will reduce 
some of the political and eco

nomic costs of being a "front line" state. In addition, the resolution
 

of Zimbabwe and Namibia issues favorable to an acceptable black majority
 

rule solution will shift the debate in Zambia away from foreign policy
 

and ideological issues--reducing some of the present polarization and
 

freeng up political energy to concentrate more effectively on develop

mental goals and strategies. Thus, while much can be done to assist
 

Zambia in overcoming its short-term financial crises--long-term economic
 

health will be dependent 
on solutions to problems only marginally within
 

the control of Zambia.
 

Malawi
 

The Malawi economy refJects a pattern of growth which, while no'
 

a model of growth with equity, seems to be benefiting from a diver

sified growth strategy. Malawi's pattern of development reflects an
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early effort to timulate agricultural productivity, combined with trans

port infrast ructure and investment in export oriented cash crops and 

inJustr. . Ttiis strategy appears to be payi ig off, although Malawi re

mains poor. 

P-Iticzil\ , the Malawian situation appears stable, and recent events 

hae indicated some liberaliza' ion cf the political process, although the 

count r remains e- n, .- under the firm leiadership of Dr. Banda. What 

is most im; rc: asoout flala ,,i's approach to develop;; enf is the sense 

that C' - are taken seriously, and that Foreign policye!opYen Cbject ies 

dncaices haye beer, ,,ale in the light of thu:se ot;jecti~es. In addit ion, 

one gets a stron:, sense of pragm-t is;:. %t rugar d to development act ivi

ties. Ideal;istic but u-eforceale codes of public behavior are not 

"c -epron-l1ateo. Purli are eri,:tted an' encouraged to invest in 

the pri',ate sector. in general, one gets the i.,pression of a country 

which is making real progr-ess in controllinq its own destiny. 

Swaziland
 

From one perspective the Swaziland economy is the most impressive 

of the three we visited. Its performance in growth terms is excellent.
 

Its currency is stable and there is no balance-of payments problem. 

Much of this is a function of the country's relationship with the 

Republic of South Africa. 

Yet there is a sense of unease about the Swaziland situation which 

is troubling. This unease steins from the very dependenbe of Swaziland 



on the Republic--and a consequent colicern for the long range capacity of 

the 	Government to achieve a more ;elt-reliant pc;sition and greater control 

over 	their economy. Swazliand'.t current prosperity very much depends on 

expatriate manarjc,;; t, "ureJn capital and ownership. Little has been
 

done to toevclup :Indigerou-I resources and to create 
 progJI'ams lnich woulo 

ro.der, t he distrvibuiion of enef fts. Economic pl:,nnifq is very weak,
 

iiird the civil bureaucracv demora...:z 2d 
 b\ t ,e abcerce of Ieri-l !i'zrmework
 
for goverinznce This m I aIse is C'UMpC u',i-icd bY t no 
 uriusU i ! ti f 

Sand pIiti cal duoilim. vi~hl Iz.land s p.,'esertn ecIr.ICMiC S; tU
a in is fa vnr,hl e , its 1 o n - r m ,'-" -'."c I EI a fCj epend c : qr ow t a re 

quite I iiriut.d- p-ssibly ijse:.and cou d b! a n erosicr .'Ithe ,;resent
 

,:e c1v of the Repu 1.lC of Southfl Africa. P.,rad ica.y .
 ',I nd benefits 

from the prer ent ,.olt )cn! 'f the aoi'ilit\ 1chion--;t::e ?,mbin pavs 

si Lificant price--rhe iCn -'Or the future of S'-zi jrland mL wl be-

what price mzajority ru;e in Southern Africa'; 

11. 	 REGIONAL. PL.NNING 

instit ut ional and IManagem,?nt Ca2 acit ies 

The following discussion will describe and analyze majorany manage

ment bottlenecks in the planning processes in the three countries. There 

are very different- management problems in each of the three countries, 

and in many respects, the planning arid implementation problems are rooted 

in manpower problems. A brief analysis of ihe planning processes in each
 

country is necessary, however, before one can turn to the manpower and
 

management issues implicit in that process.
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The m.,.jor pannin problecs in Zambia revolve around the 19763 IMF 

5tLandh> A, ; '.ent n,,,easitated by the export and recurrent budqet 

crises or I n': Severa "Syears. Tihe fai q prce f CC:pper (nI-

markets s.n e 197 concom.. t1l. with t ht, inab it N o0ti bia to achieve 

si.qr;iFitcant enouyi sq ic u r . 1 t ajt , ar th 2 cIG(iSLO O' the 

bOr'de,- witt, " ,.: , have re r.. ted inn aa o r eCoitrim " .Jnd I inarncial 

of.th. i U resultedCr is is; t. CIF t e a I. e. thI t 

in the -"f i' a a t oo!Letnn f L'iItI Wi 

The Thi.d %-t De Plan St a!; pre!parat ioni ioNna e loument wn.!, t"I, at 

the iC 0 . i5 t, h0,iou. be.r- delaivt'J o a lIow fo' a t i ri u,Jh r

cr a o ci p-, . I veappra isal os t-he t f' p f7er ated -or t. i, Jtat 

fS1oup .er, in 2one 1978, noweer , lays out t7e arproach to the T.OF' 

,hich w:i ird sdd a dccl .,ia a J;rc,,s: incre!,ie:t at capit a1 ot- .putratio, 

an in cre.ses rate c;f do,:;es t ic s.a ,.. s ar! c. a Du(qet. stabi Ii :a i fund 

Ins-re)ate e erri.et dee ,pront. f 

in orj-,ions : rr.. r the plan. -ili represent a significant 

shift weiav fn Zar ba s earlier s rateg es to an emphasis on small and 

intenaed to -. o s o pr jra 1, fr LuctuI

medium scale far:,er's productivity. 

The plonnifin is done b; the Nstionral Commission for Development 

Planning which was recently moved from the office of the Prime Minister 

to independent status. The Conrmission has, however, been repeatedly moved. 

It was once within the Ministry of Finance, and once a Ministry of Devel

opment Planning, and once a division with a Ministry of Planning. The 
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search for organizational arrangements is symptomatic of uncertainty about
 

support or function. While responsible for all coordination of ill plan

ning levels and arenas -- national, regional, and sectoral 
-- it is a
 

small group with limited staff facilities and support.
 

The manpower limitations of the Planning Commission have had direct
 

consequences for the design as well as 
implementation of the three
 

national development plans. 
 One student of planning processes in Zambia
 

wrote of the Second National Development Plan that the SNDP had as a
 

structural prerequisite "administrative capacity of the kind required by
 

the strategy of balanced growth which hardly existed in Zambia then and
 

cannot even be said to exist today..."
 

The Planning Commission is also responsible for coordination between
 

the ministries on all development projects. Communication flows both
 

within ministries and between ministries and the National Commission,
 

however, appear 
to be very weak. The Ministry of Finance 2dministers the
 

recurrent budget, while the National Commission administers the capital
 

budget. The National Commission can veto a project proposed by 
a
 

Ministry if it perceives that the recurrent budget implications are too
 

costly. Disputed cases are resolved by the Cabinet. 
 The Budget Office
 

in the Ministry of Finance advises the National Commission on availability
 

of recurrent financing of project.
 

*IBRD, Report No. 1586b-ZA Zambia: A Basic Economic Report, Oct. 3, 1977.
 



Much of the po'.r within Zambia resides within the large parastatal 

achieve the command overorganizations. The P]anning Commission cn not 


data and in to th variables of developirnfor'm.tion oroer cont,"ol crucial 

Zamlbiament. MaR of the crucial decisions Nout qrowth and in estmert in 

are made "it Phi the parastat a1 sec-tor. [he W\orld Bank Stud> of thisa sec

manugement capacitytor repeatedl cited t L ser aus need for increased 

in order to e\ert cnnt rol over thsac para.t .Z.l, and bring them into 

accord ih governme;t obiject ves.* 

In the current crisis, the PIMF Stand--B ,reement has imposed a very 

stringent recurrent Nd:et whir has had far-reaching implications for 

all multilateral and bilateral developmaent si,'Itance. Hot h count erpart 

vcry nearly identify.financing and counterpart personnel are imp ssible to 

It is likel'. that rile couro, ia on and curu;unication among ministries 

,ore difficult to achieve asis more ;carTtart than oer, it will also be 

secone mre neeply involved in the scrambJe over increasinglythe Ministries 

trained manpoer. At every level of governwwcut,scarce rrsc,:ces suzh as 

Xt~e serious sncrtage of trained maragers with administrative and technical 

economic crisis.skills is crippJirj efforts to cooe with the deepening 

For example , n ie e'er, observer points to the prime need for rural 

u nk. which tends not to focus ondeveloprrer' in Zambia, ever the World 

administrative needs within a c:ountry, has said:
 

*IBRD Annex 2: The Parastatal Sector.
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"To improve the planning and executing of rural development
 

projects, the Governmcjt must initiate a program to improve 

manpower in the Ministry of Rural Development. The lack of 

skilled manpower is a general problem in Zambia but is parti

cularly acute in this Ministry. The Ministry lacks personnel 

to prepare, appraise and implement projects... technicai staff 

urgently need retraining...", 

"here have always been fairly serious quarrels among th Zambian
 

administrators betwuen what might be called, for lack cf 
a better term,
 

the technocrats versus the ideologues. 
 The technocrats are often those
 

trained in classical economics who are preoccupied with that which might
 

be done using any, kind of incentive structure to generate growth, versus
 

idealugUes, often UNIP party people, concerned with the Further exposi

tion of humanism as a UNIP party doctrine. An example of one area
 

within which one hears this quarrel has to do with price subsidies for
 

urban foodstuffs. Ideologues would argue that subsidies are 
essential
 

in order to avoid exploitation of the urban poor. The technocrats would
 

counter that with inadequate prices, rural agricultural productivity is
 

not 
encouraged and the agricultural crisis is deepened. As with any
 

dichotomy, over-drawing the dichotomy diminishes its explanatory power,
 

but it is fair to say that within the administrative structure, there
 

have been continuing dialogue and tension between the technocrat and the
 

*IBRD, Report No. 1586 b-ZA Zambia: A Basic Economic Report, Oct. 3, 1977.
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UNIP party people. As long as there was iny surplus within the Zambian
 

system, or any liquidity and growth., there was room for compromise be

tween those two Wroups.the and economic probhith increased scarcity 

lems, the tension netween the two groups has also deepened. 

While there seem to be some indications frow Freedom House that 

President auSji i ISas t rong 3S ever, it is also apparent that there is 

more ieliance upon) tne military, esp:ecia.1ly the urb;, centers. The 

winter o'; 1978 waz ,eri baid -- the cror) were hit by cumulative impact 

of rains thot ca'e to; early and cold -,ieatrher tnat set in with greater 

ferocit\ tlnan USuLal. As a -esult, the food shortages the following fall 

were ver real. Oine mght antic'pate :a,e:',y strained and tense time in 

Zambian aom,.initrative, aL well as political1 development in the near 

future.
 

Manpow;er Planning and Training 

Every study, and everyone interviewed, cites manpower shortages as 

one of the leading cornstraints in Zambia's development. Yet very little 

is beino done in the w,y of manpower planning and little attention focused 

on the kinds and nature of training which might alleviate the shortage. 

No one, for example, in the National Commincirn on Planning is tracking 

manpower use and future needs. Yet manpower planning is desperately 

needed. 
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The one major serious effort taken to date in this area was the
 

managerial manpower and training needs survey underLaken by the Manage

ment Development and Adisory Service worki%-under the broad policy
 

direction of the Office of the Prime Minister. The survey, directed
 

by Robert Abramson, covered, however, only the private and parastatal
 

sectors. A comparable survey of the civil service and its needs has not
 

been undertaken. Nevertheless, the data from the private and parastatal
 

sector, so central to much of the administrative structure of Zambia, is
 

illuminating. Some 601 organizations completed and returned the survey
 

representing a hundred percent of the 113 parastatals and a high percen

tage of the private companies. Thirty-four percent of all the managers
 

in all the companies surveyed weie expatriate -- a figure which is
 

higher for the mines (67 percent). The need for far more in-country
 

training is further illustrated by the finding that 38 percent of the
 

Zambians presently in management/supervisory posts in the companies sur

veyed are viewed by their own management as not yet qualified for the
 

posts they occupy. By and large the companies identified in-company or
 

on the job training as a priority. Very few of them, on the other hand,
 

have management development policies, plans, or training programs in
 

operation. 
 The serious shortage of staff at the institutions which do
 

exist in Zambia for this purpose proscribes their potential contribution
 

to training. They cannot meet even a fraction of the existing need with

out outside resources. One such institution which the report singled
 

out for increased government support was the Mendolo Ecumenical Foundation.
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Short-term courses in experiential problem solving geared towards
 

middle management needs are very much required if Zambia is to cope with
 

the kings of problems that it has ahead, irrespective of whether they de

cide to m:ne towards greater centralization or decentralization in their
 

planning. These coursps could be developed at Mendolo or 
even at the
 

University of Zamncia. he Departrment of Political and Administrative
 

Studies at the Uni\ersity is currently enideavoring to begin a new degree
 

program -- an .PA pror'a' -- as soon as possible. This important step
 

should be encouraged.
 

One of tne otner pro i ems hig.hlighted by the Repo rt was tne lack of 

technical competence of many, Zarmbian maraers and the lack of manaqement 

competence aon manv technical trained supervisors. ]echnically trained 

people are ofter pro-tcV before trv hav had the necessar) experience 

to be cons idered a profe sinal in their Field. Further, it is signifi

cant that only 5 percent of employees in the private and parastatal sector 

are women. As a potertial source of trained manpower, women are being 

overlooked, uncertraired 5nd undnremployed. They apparently are not con

sidered as a part of the solution to the management crisis in Zambia. 

The LO came to tWns s:b conclusion in their study. 

Other polic) ivin n5 have further ab.tted the manpower shortage. 

For example, the I.eadership Code whtile irntending only to avoid conflict 

of interest has had the effect of ecouraginr endrepreneurial talent to 

move out of needed administrative positions to the private aector and 

hence only deepens the shortage of talent available for planning and im

plementing development.
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Planning in Malawi 

Planning in Malawi is quite a contrast to that process in Zambia. 

The nature of control and direction within the ministries is much more 

established. There appears to be greater coordination between the rele

vant ministries involved in the planning exercise and a very sophisticated
 

awareness of the relationship between recurrent and development budgets.
 

It appears that the few skilled managers and economists that the Malawi

ans have are strategically deployed in order to guide and monitor tile
 

planning process. In Malawi there is no tension between technocrats and
 

ideologues for technocracy is the ideology. 

The planning is undertaken in the Economic Planning Division in the 

Office of the President. The plan is not a plan in that it does not
 

include a macro analysis of the economy but rather is a Statement of
 

Development Policies listing projects of various sectors, and their goals
 

and objectives. The process begins within the Mlinistries which prepare 

project submissions which are sent in the first instance to the Develop

merit Department . The Dev'.!lopnent Department compiles the projects and 

undertakes prelifiinarv analyses and routes then on up to the Economic 

Planning Division. The Economic Planning Division looks at the project 

functions and does evaluation and appraisal, including an anal~sis of the 

recurrent cost implications of capital development projects. This 

Division also monitors overall performance of the economy, trade relations 

and changes in productivity in the various sectors. The Malawian strateqy 

from the outset has been to encourage estate production using external 

finance and then, in turn, to use the income from that increased producti

vity to encourage small-holder agriciltural schemes.
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somewhat more analytically sophisticated than others in similar developing
 

countries; it recognized that the manpower mix would need to change over
 

the decade given differential rates of growth in various sectors. 
 It was
 

estimated that total demand for high and intermediate level manpower,
 

however, would rise aL just over 1-1/2 
 times the rate of growth in total 

GDP during the first part of the decade doubleand the rate of growth in 

the second part. Since Malawi has experienced a very rapid growth rate
 

in comparision with other countries, 
 the demand for high and intermediate 

mnrpower, has kept up with these expectations. it can be concluded that 

the manpower shortage now acts as a brake on flalawian development. The
 

Department of Establishments and Training 
does have in hand a proposal
 

for an Institute of Public Adrinistralion so that 
 they might undertake far 

more in-couHtry training. It well that kindmay be that of project could 

be strengthened and reinforced in order to have more input into Malawian
 

management in the future.
 

Planninq in Swaziland 

The institutional apparatus for planning in Swaziland was changed 

in June 1978, when the Department of Economic Planning was moved from 

the Ministry of Finance to the Office of the Prime Minister. The re

.)rganization was intended to bring the needhome for a fresh effort at 

planning and more independence the conservativefrom influence of the
 

inistry of Finance. 
 The Department is to have a coordinating role and 

to bring ministries into compliance with the Third National Development 

Plar,.* Agricultural development is to be a major priority in the TNDP 

*The Third National Development Plan had not been published when this 
monograph was written. 
Projected date for publication is September, 1980.
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but most of ficials admit that to date projects have been approved which 

bore little rel at. iolship to this objective. The most obvious example is 

ti e recent:"' prchased wazi Airiirre Ma.o,lIhot decision was clearly a 

politi c 1 oan,iand tokeni in di,-rcuard of other project,,s o even pro]ranis 

,4.1lh wc;,t :eid i ri. 

mvl,: land ,nstitjtii.na1 and planminq problems are it a difterent
 

order becaoijue of the m lch ,t e'ni t rod I tIUona l -J.[i t ica l system
;ore e 


vlich operatrca' in uarallel i-it the civil admirnvstrat, ,es ott I I
te
 

tram1tiona1 l r heazcaid the i 'K has:; 
Addi-d !;trer,;th (jiver the 

pIrowth in the financial r esaurces ir .iL rolI. !hi problefI,; with the 

ciri alirist ries are the diIsc ip 1ine and cont rul prob len, t lot flow from 

thi- para 1 structure. For eaimple , onn hears. f re(luer:t 1 the plaint ive 

complait of the per;ranent s ecretar e the: miri stni r t5at a c].ear 

1ine of corol , sL3si: tou , j t e in I100 car appealI 1Srit ,her 

ro ItOUI i ,. Up to to \ jd i aiaI ouricl1, arld fi'rce t( 

the /inoj, and Fer be S'e-ruied oroFn.-,.i nris made within the miniitry. 

The 'w:3zi trardfi tiora 3ist:mt r: ;re coI a in'.eexp ., arer ir:, ,Itte I, and(Iore 

involved i, f 1-IFrc ia I irv est f?.rf deci:.; Iu rn- ,)vrc, thLo twa.'t.radt ina I 

furids thn- finds other part-Lo f r ica .r one fn 

rhe re in nn the amb ivaiert f e Irr1 Ior;fj i in 5.iv rzl, o f thti r
 

development trap'; as ",wz i Ind rjrrI. , 02 ! f O,; ri i .1' Svii i ndd 1o
 

class i cr'icre, , tiw .1,per ide r i . f t iot oiaf url iijij t Afrri a a Iso deepens. 

5wiaz land is heavily riepcnder, t u)on1 evu'21 il unlion) 'Ohiclhf 1o t f-,V,uOrl1o; 

cornes from its exports; itsir, dd Ie r2 las; 1 ; mp Ioyed i riexpo rt (jerr, ra Lirq 

activities. Exports flow through 5iouth Af rica, arid fifty percent of 
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but most officials admit that to date projects have been approved which 

bore little relationship to this objective. The most obvious example is 

the recently purchased Royal Swazi Airline. That decisionwas clearly a 

political one and taken in disregard of other projects or even programs . 

which were pending. 

Swaziland institutional and planning problems are of a different. 
order because of the much more extensive traditional political system 

which operates in parallel with the civil administrative system. The
 

traditional hierarchy headed by the King has added strength given the 

growth in the financial resources it controls. The problems with the 

civil ministries are the discipline and control problems that flow from, 

this parallel structure. For e'-ample, one hears frequently the plaintive 

complaint of the permanent secretaries of the ministries that a clear 

line of control is impossible to maintain when those in line can appeal 

from without the ministry up to the Swazi National Council, and hence to 

the King, and even be overruled on decisions made within the Ministry. 

The Swazi traditional system is more complex, more articulated, and more 

involved in financial investment decisions given the two traditional ". 

funds thanf. 	 one finds in other parts of Africa. 

There is alo the ambivalent FeeI ngf among many Swazis of their': 

"development trap"; as Swaziland grows, as it has, and thSwa'zi imidle 

class increases, the dependency of that class on South Africa alhcP deepens. 

Sent upon 	 revenue from thO cStoms'Unfon which, 
P; t igxor'

comes from its ept its middle c assis erployedc "texperenerating 

- .,,acti vities. Exports flow through South7 Africa, and f'i fty percent, of )j 
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government revenues come from the Southern African customs union.
 

One of the problems in Swaziland is that the preoccupation with an
 
industry-lead, export-lead development model has truncated any thinking
 

about the equity or redistributive questions with which AID is concerned.
 

Few civil servants have given much consideration to the issues of equity
 

or the distribution of tf.Lbenefits of 
growth. 
Nor is there much data
 

generated which raises this issue. 
 The ILO Study on 
Reducing Depeidency
 

in Swaziland has 
not been widely circulated or reud among those adminis

trators for whom it is most 
salient.
 

To understand the Swazi administrative and institutional problems,
 

a political anthropological approach to administrative behavior is
 

necessary. 
 Not only is there tension between traditionalism and moderni

zation in the Swazi civil service, but tension between degrees of public
 

orientation versus 
self-aggrandizing behavior. 
 The following typology
 

suggests itself:
 

Public-oriented 
 Public-oriented
 
Traditionalist 
 Modernizer
 

Self-oriented 
 Self-oriented
 
Traditionalist 
 Modernizer
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The working of the tibiyo and kibuyo funds and the rate of private 

foreign investment and growth in Swaziland. has encouraged a coalition
 

built on coalescing interests between self-oriented, traditionalists and 

self-oriented modernizers. The coalition has closed out much discussion
 

about alternative models of. development as opposed to modernization 
-

the ready adoption of' Western lifestyles without a concern for equity and,
 

social values. This coalition is abetted by the insularity of Swazi
 

politics' from the development djebates which have gone on in other parts
 

of Africa. Later, as we consder *the political role for an expanded re

\sea~rch fao'ility in Swazilnind, we will return to that point. A research
 

.apacity could begin the data formation essential for such a discussion
 
' • • • 4i W •T' •:i • " / " !:"\If • !•:' ;' i''•• < •T".h •: "/ " - ::• : : - :; ; ':,: : ' 2,obegin.' , 

! 
', ; :- '.. .• ,. • '* C ! , , ":. 22- _________________, ', v L• ; i. ,'Within the traditional Swazi system, power flows to, from and around
 

'the person, of the King," Sohhuza It.. The King has been preoccupied since 

independence with the acquisition of Swazi Nation land, buying it back 

from the expatriates to whom it had been alienated under his predecessor. 

The twio traditional 'Funds grew out of an earlier fund and have as part of 

their sources of revenue, 2tle Havelock 11ine, mineral production, the 

Royal ,Swazi- Hotel and Spa,,~as well as other mainline commercial invest

ments. The0 pito te ud was to have a p'attern of commercial invest

ments which would give resources to the Kinmg, which hie then would use for 

the benefit of the Swazis. Some of these commenrcial investments have 

fared well, and some ill, adthe relationship between the funds and the 

0 ~regular civil recurrent budget and development is problematical. A not
 

uncommon problem within some ministrics is that an undertaking financed
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initially by the traditional funds may not fare well and then pressure
 

comes foi 
it to be taken over by the relevanf ministry which resents
 

having to assume responsibility for projects not planned for adequately
 

within the traditional system.
 

While the two systems -- traditional and modern 
-- are in parallel,
 

there are points of intersection, and sometimes they intersect in ways
 

that undermine iuthority, causing greater problems within the modern
 

civil sphere. 
Conversely, it should be recognized that the traditional

ists feel themselves to be the 
last bulwark in a situation of very real
 

dominance from South Africa; that part of identity comes 
from enriching
 

and enhancing that which it means to be Swazi. 
 There seems, on the other
 

hand, little awareness that 
with an industry, and export-led development
 

model, the dependence oriSouth Africa is increased and the leverage to
 

choose an alternative route later may gradually be eroded. 
 The planners
 

within the traditional system are 
thinking along 1950 style development
 

lines -- growth will trickle down -- and that growth alone was a good
 

part of the answer. That was their strategy; it was not a redistributive
 

strategy.
 

This particular traditional system has some values which are re

combinable with some modern management approaches. The problem is the
 

ambivalence about the traditional system and the modern system mean that
 

sometimes even that which is useful in the traditional system is not used.
 

A prime example of a recombinable value is consensus decision-making.
 

Consensus decision-making is part of the traditional system. 
One reason
 

for the great length of time and time lags in traditional planning is
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that everything is talked through at such length. The constitution which
 

was abandoned in 1973 has been under review, consultation, rewriting, and
 

redrafting continuously for the past five years. Many from the West are
 

curious at the length of time it has taken, but a consensus decision

making process, talking through all aspects of dissent, is part of the
 

reason for the delay. Yet without more clarity about the constitutional
 

situation, management can lose its footing.
 

Manpower Planning and Training
 

The last manpower survey in Swaziland was completed in 1976. It
 

unfortunately has not been used as the basis for manpower planning and
 

as an incentive For undertaking new initiatives in manpower training.
 

Little is done in the way of manpower training except for some use of the
 

IDH courses and a few courses at the nearly defunct Institute of Public
 

Administration. Yet, manpower, especially skilled middle level mariage

merit manpower, is one of the most pressing constraints on Swaziland's
 

development. None of the courses at the Staff Training Center are
 

focused on experimental problem~solving. The University is placing all
 

of its graduates but it is nut undertaking management training. The
 

regional problems of the Institute of Development-Management have handi

capped the potential of that program to meet the man ower shortage.
 

Hence the shortage continues, crippling the administrative capacity of
 

the country and adding to the already acute dependence on expatriates
 

.inoperational as well as advisory roles in ministries.
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III. RECURRENT BUDGETS AND CAPITAL BUDGETS
 

One of the purposes of planning is to understand and control the
 

interrelationship between current actions and future commitments. 
 In
 

any economy, decisions made today change the scope and range of decision

making possibilities tomorrow and on into the future. 
 In the process
 

of budgeting, capital expenditures are rarely, if ever, a once 
and for
 

all action, though they are frequently treated in that 
manner. Building
 

a school or hospital on the cani al budget, 
if it is to be effective,
 

will require an indefinite claim on the recurrent. budget for teachers or
 

doctors, supplies, building maintenancc, etc.
 

A central focus of our original scope of work was to study this
 

relationship between capital and recurrent 
budgets. Our endeavor in
 

this regard can best be described in terms of the type of questions that
 

we asked. What mechanisms exist so that the recurrent budgeting impli

cations of ca~ital. development projects can be evaluated and included in 

a project proposal? Within the political process, if there is conflicta 

between a development planning agency that wishes to create a program or 

structure and an agency of ministry that would have to operate it, 

which agency tends to predominate in the final decision? 
How effective
 

are your costing procedures for projects? 
Are you willing to refuse
 

desirable donor assistance for pr'oject creation if the recurrent 
sus

taining costs are 
a potential threat to future budgetary stability?
 

Are there any contingenc plains on which capital or 
recurrent expendi

tures should be most readily cut 
back in times of financial stringency?
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These questions are fundamental to economic development. Inter

net ional .an national banks ann monetarv authorities ask them as increas

inyl n:; dii spnsin Deel and ministriesasN Ler:ies. m-nt finance are 

bocominy increasi ng!, aware of them, even if they have been lax in this 

regard an the past. And, of course, in times of financial crisis and 

forced retrenchment, these qucostions come to the forefront. it is im

portant to recognize tH is because sc;.etim-s they are too narrowly 

cc'rce: i'c N". Ac -'o.uliJ not wi h tnis report, ,en in a small way, to 

ovnt rens tre w: ni ficance f recurrent benefits. It is true that in 

sc;, de. e nt pro.ects, sucn as pri'r:;r, education, t, benefits are 

so ion';-.trm an even Wen i is nearl.. pio sible 'a calculate their 

f an crabe olocef any i uct " thn at for short -t er; budjet inj pun'oses they 

must be cornsi erew a: non-e.istent. ho.e.'ever, A is also the case that 

SO:e catal ec.pd can fairly rapid asn tUrLS gererbte short-term well 

as Ionn-t,r e'ef it s an not t o i ridone t he:;e pot nrit ia benef its would 

distort the oiaraninn a:o ouagetary rucess's. Develupmpnt ecunomists 

have a1*scvs lookeu for rose :roveicial bottlereeks in the econuny where 

a r;,ooest ex.pendt ure can qe,.."rate subst anti economic TorJa advancement. 

say that these are fr'euernty w:Jl-r -the-- , ips is not to deny, however, 

that n.ttlenecys do occasionally exist. They are more likely to exist 

in an erunomy in a crji.as wihere there is a larck of ability to fund most 

any project than in an aoror th[at has discuretionary funding available. 

In our sect ion on technolorlical traiuinig helow), we will in fact attempt 

to distinguish between forrs of training that have the potential for 



26 

immediate benefit and those whose primary justification is for develop

ment 
over the long-term with only indirect favorable budgetary conse

quences.
 

Too narrow a view of capital and recurrent costs can have other
 

adverse consequences. 
 Capital budgets are frequently the first 
to
 

suffer in financial stringency. In essence, then, a downtuin in the
 

economy is met by actions that do little to alleviate the conditions
 

(other than vulnerability to international price fluctuations or polit

ical instability in neighboring countries) that brought 
on the difficul

ties. Most developing countries cannot afford to mark time in their
 

economic development. 
 The highest priority project or expenditure in
 

expansion may not be the most critical for retention or contraction.
 

Priorities change with economic conditions, though the political
 

determinants of them may not. 
 Contingency planning for periods of
 

economic crisis is more 
than merely a cliche. For it is in the non

crisis periods that appropriate policies for contraction can best be
 

conceived with a minimum of external influences. Intellectual guide

lines of prior planning can greatly assist decisionmaking in crisis
 

even though political influences will undoubtedly alter the final
 

outcome.
 

Zambia
 

Zambia is almost a classic case of the difficulties that can
 

emerge because of a failure to monitor carefully the growth of recur

rent budgetary commitments. 
 It was also the one country of the three
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where we received the least satisfactory answers to our questions. In
 

one interview the question was asked whether at 
the cabinet level, if a
 

conflict 
arose between advocacy of a capital proposal and opposition
 

based upon recurrent costs, who would win? The answer given was that
 

the deveipment project would normally win. 
 In Lther ministries we were
 

told that the Zambian governnent does take recurrent costs into con

sideration in assessing capital projects. 
 The mechanisms for coordina

tion between ministries on budgeting, or the methods used for building
 

recurrent costs were not made clear to 
us. Nor was there even any
 

mention made of assessing recurrent benefits.
 

[te discipline that the Zambian government has lacked in the past
 

is now being imposed upon it by the [IF accord. Historically, such
 

agreements, when carried out, have been reasonably successful (in 
some
 

cases spectacularly so) in restraining inflation and solving balance of
 

payments difficulties. Frequently, such measures have also been asso

ciated with rising unemployment, falling, or even negative rates of
 

economic growth and political instability. Our stay was not long
 

enough to pursue this point in detail, out it did appear that outside
 

of government, there was considerable resentment 
over the nature of the
 

IMF agreement. 
 In the Zambian case, however, some of the historically
 

more undesirable outcomes of IMF promoted policies may be avoided. 
In
 

other areas, such as Latin America, IMF advocacy of wage restraint and
 

removal of food subsidies have tended to hurt those in the country who
 

could least afford it and had the impact of shifting real incorie
 



distribution upward. 
In Zambia, it would be difficult to argue that
 

the urban working class, particularly in mining, are the underprivileged
 

members of that society. If properly carried out, the accords would
 

shift effort towards increasing agricultural output, expanding the in

come of the rural poor and alleviating some of the balance of payments
 

pressures from the high rates of food imports. 
 The centrality of mining
 

in the urban economy would likely mean that levels of urban employment
 

would be more closely related to the physical ability to get mineral
 

exports out 
of Africa than to any ,monetary policy of the government.
 

The very severity of the cutbacks in the Zambian economy brought
 

about by the war 
related disruptions in its external transportation
 

outlets, by the fall in the price of copper, and by errors in economic
 

policies, has created more obvious areas where economic bottlenecks
 

exist. 
 The past record of economic performance in Zambia also raises
 

greater doubts 
as to whether external existence, even if directly
 

focused on these areas, would, in fact, 
receive the kind of internal
 

implementation needed to be effective.
 

Transportation (being considered in detail in another SADAP study),
 

is a cogent example of an 
economic bottleneck. 
When large numbers of
 

locomotives and diesel trucks are not 
operating, and when railroad cars
 

are being used as warehouses, then capital shortage is not entirely (if
 

it 
were a part) the cause of the physical difficulties in export.
 

(Some of our recommendations for training in the section below relate
 

directly to this problem.) 
 Because Zambia is landlocked and surrounded
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on many sides by areas experiencing political disruptions and military
 

encounters, it is politically and economically important that they
 

for exports and imports. However, the selecmaintain multiple routes 


tion of the modes of transportation impinge directly on the issue of
 

capital and recurrent costs. For example, the rail line from Nacalla,
 

is scheduled to be completed to the Zambian
Mozambique through Malawi 


There is talk in Zambia of extending to
border in a year or so. 


Chipati, where imports and exports could be off-loaded rather than
 

creating special facilities and a new population center at the border.
 

This idea is clearly a simple proposal both economically and politically.
 

There was also talk, however, of building the rail line on into Lusaka.
 

In the short run this might be justified, or it might not, depending
 

upon the finding of the SADAP transportation team. But railroads take
 

time to build and political situations change.
 

While we were in Southern Africa, agreements were reached that gave
 

some hope that the line through Zaire and Angola might be reopened. The
 

conflict in Zambabwe might be resolved in a manner satisfactory to Zambia.
 

overcome before a rail line was com-
Difficulties on the Tazara might be 


Even with generous capital assistance from as yet unidentified
pleted. 


donors, to build a rail line would place long-term burdens on the recur-


Further, a larger portion of railway maintenance is not as
rent budget. 


are highway maintenance costs.
directly related to use as 
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Over-development of railway transit systems would also add recurrent
 

costs and more favorable circumstances would reduce net revenues from
 

the system. The road from Chipati to Lusaka exists and even if it had
 

to be improved, would cost far less than a rail line. 
 Further, roads
 

tend to be a stimulus to small scale enterprises and local agriculture
 

and commercial development. Consequently, while one recognizes the
 

Zambian government's legitimate concern to have available multiple out

lets to the sea, it was also disturbing to have, in the same session in
 

which we discussed capital and recurrent budgets, casual discussion of
 

desired (or possibily even "planned") high capital and recurrent cost
 

railroad construction projects.
 

Malawi
 

Our stay in each of the three countries was all too brief and Malawi
 

was the shortest of all; yet in that brief moment, it 
was difficult not
 

to be impressed with the efficiency and determination of the Malawi
 

government. 
 Apart from any visit, the factual evidence that was accumu

lated on rate of economic growth in Malawi since independence supports
 

these impressions. There also was a consensus among those working on
 

development in Southern Africa, that the Malawians were effective in the
 

mobilization and utilization of their own resources and were judicious
 

both in accepting and using external donor assistance. We were told cate

gorically (outside of Malawi) that 11alawi has turned down donor projects
 

because the projectad recurrent costs were too high. The Malawians
 

seemed to have a clearer concept of the relationship between capital and
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recurrent costs and were in the process of developing more sophisticated
 

techniques for assessing the recurrent implications of capital projects.
 

In this issue, they are moving in the right direction, seem to need no
 

further stimulus and it would take a far more detailed study than ours
 

to indicate whether they even could use some technical assistance (in
 

the scale of a couple of economists) in refining their techniques.
 

In a way it is a tribute to the effectiveness of Malawi's plan

ning that there were no obvious bottlenecks in the economy. Therefore, 

there are no obvious projects with a potential for spectacular re

sults. However, in projects that Malawi and U.S. AID were willing to 

enter, there does seem to be a high probability that anticipated results
 

will be realized, or at least approximated. We must at this juncture
 

note one element that helped te :ias the team favorably toward Malawi.
 

Ofter deve.cping courltriei lack a particuiar type of techroloJual 

training (see beIor;). t 'as evident in Zambia, for exan.,jle, that if 

bottlenecks 'w.ere brea'<:Le (and that is not certain) then a certain 

training ir, f euho-oy was reccssary. Alro t precisel this kind of 

trai-,ing nas & eirg advocated ir, Malawi and a pro;ect to, ards this end 

by Malawi and the U.S. wac under ccnsiderdtion. 

Malawi has put 30 to 40% or more of .ts development budget into 

agr'iculture and agriculture related projects. It has succeeded in 

developirg its exports, substantially meeting its dom2stic food needs 

and even engaging ir food exports. Other than Lilongwe (which i3 a 

major and important exception) Malawi does riot seem to engage in high 
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cost, conspicuous expenditures. 
For these reasons Malawi is one of
 

the least likely of the Southern African countries to have serious
 

budgeting or balance of payment difficulties.
 

Swaziland
 

Financial prudence is a consideration that 
no one needs to preach
 

to the Swazi government. 
 In fact, quite the contrary is the case. The
 

expatriate de facto head of their central bank indicated that he had
 

the enviable position of virutally always being able to say yes. 
 In
 

his judgement, 
the Finance Ministry was so extremely cautious that they
 

were unwilling to realize some of the expansionary capabilities of the
 

banking system. In fact, 
one of the chief roles of a central banker is
 

to say.'no.' and it is the role of other segments of government to ask
 

enough development questions so that the nays define the limits of
 

development opportunities. 
 When a central banker is consistently
 

arguing for more activity, there is a strong likelihood that develop

ment opportunities are being missed.
 

It does seem that this extremely conservative budgeting (along
 

with other factors discussed below) has prevented any serious financial
 

crisis. 
 The question on capital and recurrent budgets arose in several
 

interviews. It was explored in some detail in an 
interview in which
 

only one member of the team was present. It was indicated in this
 

session that careful procedure for the recurrent implications of capital
 

budgets was begun only within the last year or 
so. The current techniques
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used were not highly sophisticated, but probably more than adequate
 

given budgetary practices. They are being improved. They essentially
 

consist of a sheet of paper on which projected salary, maintenance and
 

other yearly costs are entered in the appropriate places on the form. 

One can, b', combining these, obtain a layering effect as new projects 

reach coqict :.1 and thereb. obtain eutin:;d'es of future budgetary com

mitment';. Tnere was also some recognition and inclusion of recurrent 

benefits from projects thourh tke, care from the circumstances of being 

:n the Sour' Ar:-ca q rusto:s Union (see beloK. In building a sugar mill, 

the cost of the nnr'e included the tariff charge of tne Customs Union. 

ihese tar:ff charaes plus a jireaiJM, :ire reLated to the member countries 

by the o: Africa. The -.,erbulic South ntirtp.3.mted rebated tariffs were 

counteo as a recurrent benefit of the s:.,:.ar will project. Revenues de

riA'ed frorr its operation un rrot beqi"i within the current planning 

period. 

The Customs, Union with Botswana, Lesotho, and the Republic of South 

Africa 'as the pie :,zinart r.irtner, of course) and with lranskei and
 

Bopihutatswuera as unofficial ,,.-ners, is an overriding factor in consider

ing economic development In :)^:Jziland.* Free trade within this area means
 

that the urban elite (anrid any others with sufficient income) have access
 

*See Paul Mosley, "The Southern African Customs Union: A Reappraisal"
 

World Development., Vol. 6, No. I (January 1978) and Peter Robson,
 

"Reappraising the Southern African Customs Union: A Comment" World
 

Development, Vol. 6, No. 4 (April 1978).
 

http:s:.,:.ar
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to virtually the same array of consumer goods and foodstuffs that are
 

available within South Africa. 
 Since consumer prices are generally lower
 

in South Africa than elsewhere in Africa, the Swazi money consumer and
 

expatriate has access to processed and manufactured prices remarkably low
 

for a developing country. 
For Swaziland economic development though, it
 

does involve some constraints. 
 When one government official was asked
 

about increasing maize production, he responded that it 
was impossible
 

to compete with the more efficient large scale African farms 
across the
 

border. When another was asked why cotton seed was 
not crushed for
 

edible oil with cattle feed as 
a by-product, the answer 
given was that
 

there was not enough cotton seed to warrant crushing because much of the
 

cotton output 
was ginned in the Republic of South Africa. 
 One could not,
 
without an extensive study, determine whether South Africa was a genuine
 

barrier to development in these areas, or an 
excuse for inaction. It is
 

true under the terms of [he Customs Union, a member country can protect
 

an industry, but the more powerful member, South Africa also has the
 

power to retaliate. 
A rapid series of such actions would at worst create
 

local disruptions in the Republic of South Africa's economy; it would
 

undoubtedly create severe dislocations in a smaller member's economy.
 

The very existence of a Customs Union expands the market for all
 

members and normally favors the growth of larger more efficient manufac

turers and agriculturalists. 
 They are predominantly in the Republic of
 

South Africa. 
 The tariff for the entire 
area helps to keep out foreign
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goods that might be cheaper though it must be admitted (as noted above)
 

that South Africa is an efficient competitor in Southern Africa even in
 

non Customs Union countries. It also prevents government from limiting
 

the consumption of certain non-essential products by high tariffs, there

by freeing foreign exchange for capital imports and from the tariff
 

revenue for domestic expenditures. It also prevents the use of tariffs
 

to protect nascent enterprises that government may wish to foster as im

port institutions. This latter argument for a tariff is one that would
 

be contested by many economists. It is mentioned here strictly in the
 

context of a policy option that is not even debatable.
 

Recent changes in the formula for the distribution of Customs Union
 

revenue have brought a windfall gain to the Swaziland economy. These
 

have largely been committed to major capital projects such as the railroad
 

link to the Republic of South Africa and the third sugar refinery. The
 

new airplane for Royal Swazi Airways and much discussed improvement of
 

the airport or the new International Airport (ifeither of these airport
 

plars is brought to fruition) should further commit this increment in
 

future years. From the point of view of capital costs, there might not
 

a strain on the budget, though there are clearly lost development
be 


opportunities. From the perspective of recurrent budgets, it remains to
 

be seen whether a new jet plane (or airport) earns foreign exchange or
 

becomes a budgetary liability.
 

Swaziland is also part of a monetary union similar to the Customs
 

Union only this time excluding Botswana. The Rand and the Swazi currency
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both circulate freely in Swaziland and are both legal tender there. 
 The
 
Emalangeni is 100 percent backed by the South African Rand. 
In fact,
 
they have had excess reserves in the past which they are now spending.
 
They are paid a rate of interest between 7 and 9-1/2 percent interest 
on
 
both their Rand holdings and the estimate of the Rand in circulation in
 
the Swaziland economy. 
Officials in the Republic of South Africa claim
 
that their estimate of Rand in circulation is generous thereby making
 
part of their payment a subsidy. 
 A similar argument is made for the
 
Customs Union. 
Obviously, before any fin2l assessment is made on this
 
issue, a more detailed empirical inquiry is needed. 
At first glance,
 
this would seem highly generous and beneficial to the economy of Swazi
land. 
 The Republic of South Africa goes to the expense of printing (or

coining) and circulating the Rand and thereby provides a stable currency.
 
It guarantees to foreign exports to Swaziland, the existence of the
 
desired foreign exchange. 
And it provides a rate of return on the Rand
 

holdings.
 

There are, however, contrary arguments. Operating in similar cir
cumstances, the government of Botswana withdrew from the monetary area,

establish,
.l its own central bank and currency and thereby its authority
 
to engage in discretionary monetary policy. 
 It did this after a careful
 
economic study of the economic gains and losses from such actions. 
Since
 
then, its currency has appreciated 15 percent against the Rand.
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Allowing a foreign currency to circulate within an economy or having 

one's currency 100 percent backed by another, means that the economy is 

paying for its currency with exports. During the British colonial period 

in Africa, the colonies' currencies >,,ere covered 100 percent (in most 

cases more," b, sterling. 1he analogy Lo the colonial situation is more 

than apt. F -r 'DU perccnt currenc% cover "or .it.o fun toinal equivalents) 

limits the extent of econ .]" poi icy, xp'nsiols in the domest, ic economy 

are iimited 5,, the ecov:s abli ,t: to -.<port and fienerate funds for a 

iomesti, circuiatirq meJicm ol ,,-,g... It further means that t heir 

funds in For-ciL n exchange cii.d, ir,part, be .ised to import capital (loods 

fcr deve opiert, .Acurrent,. Ooer; ra;-, to navc some cover, frequentlv con

sidered in ters or a giver nu r wontha worth of imports , and a small 

surplus to protect against fl.uctuat or.s. 

South Africas ',:cnte- of '>z farid' s foreign exchange capability 

is, in realit, , ere!., r:it ving their owr', currency. 1hey have no 

incentive to do ot:erwi'.:t: tough _rjiaus1-' the-, prefer (h atl :].izihii,'h 

tpors core from sc):f.h .: rain,::: trianra a[bro . 7ih]: n nerv.:; tt,,i r 

foreigr, excBiarge, Ut r ;..j !:irrn:( ho ldirij} ore a 

claim 3(ainot the frican f w.i.. , r-b 

demand gold or other currerc r-;. Tr nomt r nt [a>me:ut is riominal alid lot 

I fiv.n 

ciatior of gold, it i.a possible trat the curn,;ervative arid t.radit. ionat 

policy of holding gold might have brought 5wazi land a highuir rate of 

real. I flatt an reduces it cons io'arab>. ,ri m'ut.rat.e.; of appre
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return. 
Rand for Rand, it is most likely that the Reserve Bank of South
 

Africa receives a far higher return on its holdings though there is still
 

the question as to whether there is in fact 
a generous overestimate and
 

covert subsidy.*
 

The free circulation of the Rand reinforces, for good or for evil,
 

the effects of the Customs Union. 
 With a common currency, even without
 

a Customs Union, it would be difficult to control the flow of goods back
 

and forth across the border. For those who earn 
income in the Swaziland
 

economy, it gives them access, to the extent 
of their ability, to travel
 

(limited by their income) and to the goods and services of the Republic
 

of South Africa. Of course, South Africans have the same rights in
 

Swaziland (and other countries in the monetary area) which they exercise
 

in tourism and gambling. 
A South African is legally limited in the amount
 

of foreign currency he or she may obtain. 
Presumably, so is a Swazi.
 

Howee:, open and free 
access to the goods and services of South Africa
 

is qk!ite a privilege to the Swazi income 
earners and one that would be
 

looked upon with envy by 
a Zambian and citizens of most other developing
 

countries,
 

*DeGregori interviewed the deputy governor of the South African Reserve
 
Bank. They were interrupted by a call indicating that the price of

gold had passed $200 per ounce. 
 It is ironic that this "historic
moment," 
as he described it, may have undermined his argument concerning

the benefits of the Rand monetary area. 
 He did indicate, however, that

the area was changing and new munetary arrangements would inevitably
 
emerge.
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The economy of Swaziland is closely tied (dependent might be a more
 

accurate term) to the Republic of South Africa. Its economic policies 

st rergt henini these ties iather than cautiously, carefully and 
seem to be 

options as a hedje r,,jainst futtre political uncertainties.slciv! buildint 

IL is troe ihat so-er'ai people interviewed said that Swaziland was com

d b to count ries, the Republic of South Africa and
plete!) suno 

r~ozam:;bique , t r&t twine; nod: t re ir p i cv and pe1rceptual differences with 

thne, zdt tr it was; tnerefore nece i.ary to ha, e options making them 

poert jaili nr-endernt of both. But in practical terms, the symmetry 

ratcned by pol c . Toe new airplane (and airport)of 1ang: oe was no 

part icip:t ion ini he Lone con-ent ion were the was rentioneiad it and 

only actions rrer,tioned, asa recharis for irid,;perdence from South Africa 

to Swaziland withsince it oo.l:oll visitors from black Africa to fly 

out havir, to tzansit 1-n Jofa: resburg. This may ne significant. for elites 

land arrO other- part:s of Africa. However, it is a veiry short hop
i wnz 

ranale bY the current aircraft. Thris would provide anto M.Iaputo 

those vi.have .t uri preferences for where theyidelogical choire for 

transit. If South Afraicar, pia.is can f-N to Htaputo, certainly Royal Swazi 

cheaper than current programs.planes coul also. And it would tie a lot 

are strong. Clearly, someThe ties to the South Af-jcari ecorimoy 

seiments of the Siwazilaric population benrefit from them and are a force 

Obviously, given Swaziland's location
to perpetuate and st:rngtien them. 

and the strength of the South African ecuromy, some ties are going to be 

As necessary for the foreseeable future and quite possibly beneficial. 
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noted above, any precipitous breaking of these ties for whatever reason
 

(an unlikely event) would be highly damaging (ifnot disastrous) to
 

Swaziland. 
However, some of these ties would appear to be restrictive.
 

Economic options are possible and could be explored for their develop

mental possibilities even within the context of close political relations
 

with South Africa. Limited though they may be, it is 
not at all clear
 

that Swaziland has exploited the potential for economic growth offered
 

by access to the regional economy.
 

The critical tone of this section on Swaziland is not meant to deny
 

the fact that Swaziland economy has demonstrated a capacity for economic
 

growth and has posted rather respectable rates of economic expansion.
 

The questions raised here concern whether there has been development that
 

has spread to the larger population, whether some of these figures or
 

growth reflect gains disproportionately to a non-Swazi population (like
 

those who own the sugar plantations and are the primary beneficiaries of
 

the new sugar mills) and whether even with respectable growth rates, there
 

have not been substantial lost potentials for even higher rates of growth.
 

There 
are questions of concern to aid giving organizations, particularly
 

those that seek to promote equitable growth. It does mean that a donor
 

organization can find areas of developmental possibilities provided that
 

it and the recipient government can work out compatible understanding as
 

to the nature and direction of the specific donor activities.
 



IV. 	 TECHNOLOGICAL ISSUES
 

Technological training is a vital part of most any realistic develop

ment effort. Most U.S.A.I.D. officials with whom we had contact, re

peatedly stressed that training was built into every A.I.D. project.
 

Similarly, in the three countries that were visited, in every ministry
 

or agency where we raised the question of the need for technological
 

training, the question was always answered strongly in the affirmative,
 

namely, that there were critical shortages of some categories of trained 

person-nel. This virtually unanimous consensus can reduce the issue to a 

cliche unless, of course, specific areas and types of training can be 

identified and a rationale developed justifying a greater than usual bene

fit to a particular training program.
 

As colonial nations emerged into independence after World War II,
 

with few exceptions, it was recognized that there were critical shortages
 

of college trained personnel. There is no need here to repeat the litany
 

of the pitifully small numbers of college graduates in some African terri

tories at the time of independence. Sending students abroad, bringing
 

in expatriate teachers and starting or expanding institutions of higher
 

learning became a standard practice of most developing nations. In addi

tion, establishing or continuing national and regional institutions for
 

adaptation of recent technologies (particularly in the area of agricul

ture and plant genetics) to local conditions, was commonplace. Many en

thusiasts of "intermediate technology" consider some of this investment
 

in "high technology" to have been misplaced but most have considered it
 



at least in conception to be a wise investment. For the best promise of
 

breaking the chains of poverty lie in developing the linkage from the
 

advanced technologies and science that have transformed the developing
 

world directly to the problems of poor countries. Some of the miracle
 

grains are an example of this type of linkage.
 

Aid to universities was a prestige endeavor and colonial powers
 

tended towards this investment in creating elites during the process of
 

independence and after. Support was also forthcoming from other donors.
 

And there was no significant shortage of academics and researchers who
 

were willing to teach abroad. There have been criticisms against some
 

African and Third World universities because of too great an emphosis by
 

students and faculty upon law and other studies that prepare one for
 

political careers and not enough on agriculture and engineering.
 

On the other end of the technological spectrum is traininy in the
 

basic trade of crafts skills. Many of these skills, such as carpentry 

or basic metalworking, were long established crafts in Southern Africa 

and other societies. For others, directly related to moderi. technology, 

such ds the electrical trades, there were of course, no traditional 

practices. For those African and Southern African economies where there
 

are few settlers, training in these basic skills became necessary in
 

order to keep the economy and coloi:.al administration operating. (Even
 

in those area ; with a mfi;iscule number of expatriates and settlers,
 

hiQher administratioxa and scientific posts were a monopoly fur a Euro

pean or European-der',,ed elite). in areas with significant numbers of
 

http:coloi:.al
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settlers, in Southern Africa, European unions kept many of these trades
 

as their exclusive preserve. In some instances, the indigenous popula

tion learned and carried out the trade though they were officially
 

designated as apprentices to a European craftsman. This has been noted
 

to be the case in the Republic of South Africa. However, one team member
 

did visit some government training centers in Soweto and found them woe

fully inadequate, reflecting an official and 1,-;ion policy that has
 

seerely restricted the skill development of the majority black African
 

population.
 

In general, basic skill cr craft training was not b problem in the 

areas that we visited, in Zambia, officials at a school for carpenters, 

,?lumbers, au,Jt, informed of the team members that they hadmechanics, one 

tCt found rr m sinc,1e une of their graduates carpentryaloyert _vl 


frc::tr:e "-" u ec'::.e. T rnr,catiu' ,as tmat tlhis was 1he prevail

ino e~o"p- r i r,:.e ir the:-i ramc. In 1a! ,i, we fo';nd t ., t hel ': no 

,]ifflicUIt' p-aoinm their' dir ferenceu ! twn ini...'htees. Tht in ese 

stances ref~ioct the basl," state of the ecunodies anG t ,e ievei oF instruc

tion in them. In neither case though, was craft traiiing a problem. 

Between these two types of training, fuolmal educatAor through the 
un'ivers.ty .e,'el, anc. basi, ..aft. skill acquisition, th-ur was an inter

meiate tvpe of t:a-rinn th se ,.d o be lac!kinq in the ecuncmies that 

we studied, That s rra nir:rni n ;te uie, manitenance, ard manacoir,-:nt of 

modern t&.'unolcqy. Or papeir, u- c.Jor.e, t'cer'e we:'e form} t raining 

http:un'ivers.ty
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programs in the operation and repair of technology. But judged from the
 

actual performance in the use of these technologies, or from the uncer

tainty as to the location and extent of such training (other than auto

mobile repair) that problem inevitably emerged when we questioned people
 

in Education Ministries or those involved in other forms of training 


technological training was virtually non-existent.
 

Technological training in its larger aspects is frequently taken
 

for granted in incistrial countries because so many aspects of it
are
 

informally learned. Those raised in
mass consumption industrial economies
 

grow up with modern technology omnipresent in their environment. Electric
 

lights and appliances, automobiles, various home and car repair tools,
 

and even toys such as electric trains, form the staple of childhood learn

ing. 
 The education systems also use a variety of technologies and add a
 

formal component to scientific and technological learning. Thus when
 

persons from this background enter a workshop, they may be classified un

skilled, but in fact the very character of their experience makes them
 

more technologically aware than their counterparts in poorer countries.
 

Should one or more of their number, after several years on the job, be
 

promoted to foreman or some other managerial type position, it is likely
 

that they will have some degree of literacy and general formal education,
 

again making them more trainable in their new tasks. 
 Thus, at this level,
 

it is possible in industrial countries to have managers who know something
 

about management of people and about the technology that they are over

seeing.
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In the training of personnel for the maintenance and management of
 

technology in nonindustrial countries, the assumptions as to background,
 

and attitudes, of American or other industrial countries, cannot be
 

carried over. What was informally learned in one circumstance must be
 

f. rmaly learned in another. And managerial training must come to terms 

with attituoes that define some forms of work with technology as demean

ing or least likely to lower one's status. 

The absence of a svstem of training in the use, naintenance and 

management of technology would e.plain some of the economic difficulties 

of Southern African countries. As other Southern African countries come 

to black majority rule, with an anticipated but as yet undetermined out

flow of those who have dominated these positions, there will be structures 

in industry and agriculture that call for such capabilities. Thus an 

appropriately conceived program for this kind of training can be a re

sponse to current needs of independent countries, can provide training 

opportunities for those in exile, and be capable of responding to a 

priority need of newly emerging countries. 

We will be suggesting below some types of training institutes that
 

A.I.D. in Southern Africa might consider. It would be wise to build on
 

established institutions where they exist, however rudimentary.
 

A series of training institutions should have some flexibility.
 

Preferably there should be national training institutions that service
 

regional needs. Thus, for example, country A would have a regional insti

tute. To achieve any degree of excellence, the enrollment would have to
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be regional. Aid donors could provide scholarships to countries B, C
 

and D, etc. (as part of those countries' AID projects and not as part of
 

country A's assistance). 
Such institutes provide further flexibilities
 

particularly for multi-donor participation. PVO's or other donors might
 

provide instructors. In some cases, manufacturers might be requested to
 

supply instructors, instruction materials or scholarships. Donors could
 

provide scholarships, to bring locals to their countries to be trained as
 

instructors. Donors that 
are more intensely involved with one country
 

can provide scholarships for them even though another donor may not be
 

providing them aid at this time. And, as noted above, donors could pro

vide aid to exiles from not yet independent countries.
 

One of the curses of modern society is that studies always seem to
 

establish as first priority further study. 
 Recognizing this, we still
 

suggest that insofar as already commissioned studies do not contain the
 

necessary data, a detailed, overall study of the training capacities and
 

needs of Southern Africa be carried out. 
 Such a study should include the
 

identification of existing training capacities that could be expanded, or
 

improved, to meet reqional needs. 
Such study would have to consider poli

tical factors which might limit some countries' participation in national
 

training programs that 
are regional in enrollment. In the three countries
 

which we studied, the answer on 
the question of participation was affirma

tive (almost always with the qualification that for an institution in
 

their country, foreign students should not 
displace their own students)
 

but they were but a sample. Verbal responses and practice do not always
 

coincide.
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V. REGIONAL ISSUES AND REGIONALISM
 

Any effort at premature regional integration in the Southern Africa
 

area would be futile and probably fruitless. Experiences with the East
 

African Com;unity, among others, have generated considerable skepticism 

on approaches to regional integration. So long as fundamental political 

issues of so-.reignty, territoriality, and political organization persist,
 

mo~emend toward integration will be difficult. 

Nevertheless, we cid find some awareness that some fundamental
 

development problems -- particularlv with regard to transport networks, 

i,'ater development and management trjninlin -- will require bilateral and 

ultilateral cooperation. Presently, there is very little sharing of 

knowledge or information about oe'elopment programs, projects arid strate

gies between friencly states except on an ad hoc basis. The creation of 

a regional development information clearinghouse might assist governments 

of the region in developing better information on which to base national 

development policies. Other opportunities for regional meetings, seminars,
 

and joint research cdllaooration exist which are non-threatening in the
 

present political context, and might well provide a skeletal franework
 

for regional cooperation for the future.
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VI. 	 A HUMAN RESOURCE/INFRASTRUCTURE STRATEGY FOR THE SOUTHERN AFRICAN
 
REGION
 

In this section of our report, 
we move from description and analysis
 

to discussion of a strategy for A.I.D., working collaboratively with host
 

countries, which will permit us 
to assist in the long term development of
 

the countries which make up this region. 
We hope to identify a range of
 

activities and goals which could alleviate some of the severe constraints
 

on development identified in this report. 
 "A Human Resource Infrastructure
 

Strategy" is needed as 
a central focus for development assistance in these
 

countries.
 

Our mandate for analysis focused on three interrelated issues: 
 the
 

manpower and management capacities for planning, the relationship between
 

recurrent and development budgets, and the interest in regional coopera

tion 	and coordination. 
 In the course of our inquiry, we found several
 

underlying problems, which severely constrained the ability of the govern

ment to deal effectively with development issues. 
 These problems are:
 

" 
chronic shortages of trained personnel in management and in
 

technological areas.
 

" inappropriate, uncoordinated, poorly managed public sector
 

planning and budgeting.
 

" weak institutions for coordinating development programs and
 

projects.
 

" 
lack 	of data, data analysis, and conceptual and knowledge skills
 

which would permit government decision makers to choose between
 

a broad range of development options.
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lack of institutional capacity to identify public and private
 

sector personnel training needs, shortages, and skill require

ments.
 

These problems are by no means new to developing countries, and
 

considerable effort is being made to address them, particularly the 

problem of trained personnel, by both host countries and donor agencies. 

We found, howe\,er, that these efforts were often fragmented, based largely 

on what dctors 6ere prepared to do. and lacked effective mechanisms for 

linking educational a:d training programs to expected personnel require

ments. Further, we perceived a tendency to attribute all problems of 

planning and coordination to lack of trained personnel, when it may
 

also be the case that even with trained personnel, organizational struc

tures and institutions are making inefficient use of the personnel they
 

have available. The conclusion often drawn is that if we had highly 

trained people, we could do a more effective job of planning and imple

menting projects and programs without ever examining seriously the possi

bility of improving orcanizational strucvures, incentives, work processes 

and procedures, so that existing personnel can be more fully utilized. 

One consequence of this approach is heavy pressure for overseas long 

term training and for too little attention paid to in-service and in

country training. A rontributing factor to this syndrome is the pressure, 

emanating in part from donor agencies, to have well designed development 

projects. Whiie we recognize that programs and project analysis and 

design skills are in short supply, we question whether or not the level 
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of sophistication required by donor agencies is necessary for the con

ditions and purposes of LDC development.
 

It is not 
shortage of skilled manpower alone which constitutes
 

administrative incapacity. 
Lack of responsiveness to needs conveyed
 

by clients and cumbersome formalistic procedures which delay rather
 

than expedite delivery of services, are common ailments even in systems
 

with highly skilled manpower. Yet 
they are also ailments exacerbated
 

in these systems with very limited manpower. The debate over the causes
 

of administrative weakness or maladministration is the development de

bate itself. 
Dependency theorists argue about external constraints;
 

Weberian modernizers argue about internal constraints. It is an epistomo

logical as well as 
a normative debate. 
One can argue that there is a
 

symbiotic relationship between internal and external causes 
of adminis

trative weakness.
 

The relationships between these factors can be diagrammed following
 

the rudimentary guidelines for oval diagramming.* 
 To do this most clearly,
 

we need three diagrams at least. 
 First one might look at 
the relation

ship between and among the external factors frequently discussed in the
 

dependency literoture. 
(See Figure 1 below**).
 

*See Delp, Thesen, Motiwalla, and Seshadri, Systems Tools for Project
 
Planning, PASITAM 1977.
 

**We would like to thank Barbara Sutton for her assistance with the
 
graphics in these models.
 



51 

FIGURE I* 

CAUSES OF INCAPACITY: The Dependency System 
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For example, Zambia's problems, given dependency upon the export
 

price of copper, led, in part, to the need for the IMF stabilization
 

policies. Both of these phenomena had repercussions for the administra

tive capacity of the country. Yet they were interrelated to many internal
 

factors as well. The relationships between and among the internal factors
 

can be simi]rlv Hinnrnmmti_ (q=a ri ,-il- TT khl,-.i.l
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FIGUR I1: 

CAUSES OF INCAPACITY: The Soft State System 
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For example, we have discussed in this report some of the ways in
 
which administrative incapacity is worsened by weak institutions and the
 

relative absence of countervailing power to that of the state administra

tion. 
Clientele groups are relatively unorganized and hence raise few
 
questions about the nature of decisions. Few alternatives are suggested
 

for public policies; inadequate information often means poorly designed
 

public programs. Yet 
the crucial point is that there is interdependence
 

among the external and exogeneous, and internal, or endogenous, factors.
 

Each problem feeds into the other and the cumulative impact is the re
sulting administrative weakness which we have often discussed in this
 

report. 
 (See Figure III below).
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FIGURE IIr A LInkage Moual of Administialive Incapacity 

CAUSES OF INCAPACITY: Interdependence of External b Internal Factors 
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A major reason focr laying out: this system of factors is to under

score the importance of remembering that no one project or intervention 

is likely to -edress a problum with sjich coniriex rootls. The malaise can 

be treated; it can be alleviated, but it cannot be eliminated easily. It 

cannot even be alleviated withoutL a seri-uis commitment to a far reaching 

human resource strategy encompassing a range of educaLional and training 

programs for human development in these countries. 
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One underlying premise of the strategy, therefore, is the need to
 

create an institutional capacity in Southern African countzies to iden

tify personnel needs, set standards, and carry out training activities
 

which are appropriate to the conditions of the country's requirements.
 

Once such capacity is initially created, and oriented toward solving
 

personnel problems in Zambia, for example, it will then evolve the
 

succeeding levels of sophistication in training and personnel use in
 

tandem with the overall level of development in that country. 
 Without
 

such an institutional capacity, the present deplorable state of depend

ency on expatriate personnel filling regular public service jobs will
 

continue and the distortions introduced into the system will persist
 

long after the departure of the present cadre of expatriate nersonnel.
 

The goals of a US assisted Human Resource Infrastructure Strategy
 

should be, therefore, as follows:
 

a. 
to assist governments in the preparation of skilled personnel
 

and workforce data collection and analysis
 

b. 
to achieve greater institutional capacity on the part of host
 

governments to identify, develop and use present and future
 

streams of skilled personnel
 

c. 	to expand government capacity to monitor and improve planning
 

and implementation procedures
 

d. 
to assist in the design and specification of training programs
 

in three areas:
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1. public sector management 

2. project analysis and design
 

3. technical super\ision
 

Again. we emphasize that a good deal of effort would be required to 

create institutiOras which ha~e this capacity - while at the same time 

recognizing thai a cirect investment in education and training programs 

alreao in p1aCe would corti:,ue -nd no doubt expaild. What we seek in 

proposing this strategy is that A.I.D. adtress the issue of developing a 

system of personnel planning and use geared to country needs which would 

ensure more effect3;e us2 of' present aad future training programs. 

A second 7a or ,ea.ess which was observed which affects capacity 

to make intelligent i;:emtmelnt and allocation decisions is the lack of 

information and the aLi]ity to use it. Most of the data now being gener

ated is highly suspect, orodured Jargely for foreigners, and seems to 

have little effect on cecis ion making processes above the levei of tech

nical decisicoking. Policy decisions appear to be made in a data
 

vacuum. Where data does exist on the status of small holder agriculture
 

for example, it seems to have been prepared for and used by donor experts
 

and expatriates rather than for LDC decision makers. The image which
 

emerges in at least one country we visited As that host country decision
 

makers were content to let a combination of foreign experts define and
 

implement the development strategies of their country. Add to this the
 

large share of economic activity in the private sector controlled by
 

foreign interests, and one concludes with the depressing view that
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sovereignty in the real sense of the word is 
an empty phrase. In its
 

place is a set of elites who parcel out resources and activities to a
 

variety of exogenous owners and managers in return for a share in the
 

profits. Under these conditions, the development of country goals,
 

strategies, programs of implementation and the like, becomes a meaning

less ritual.
 

It is small wonder, then, that very little initiative has been
 

generated by host country governments to fundamentally revamp and im

prove their own ability to generate and use information. We are not
 

arguing that by improving the quality and supply of data that host
 

country planners and decisionmakers will use this resource. Again,
 

building an institutional capacity for planning means developing a
 

demand for more complete and actual information about the economic and
 

social resources and processes as well. Neither good data nor a techno

cratic demand for it will solve the problem of the absence of a political
 

motivation to use information to gain control over a countrX's future 


but without it, a government's capacity to make intelligent decisions is
 

severely constrainted. We argue, therefore, that these countries require
 

not only trained personnel and an organizing system of personnel develop

ment 
and use, but also an ongoing capacity to create and use knowledge for
 

development planning. Both are interconnected; either will atrophy with

out the other.
 

By arguing for a strategy of investment in Human Resource Infra

structure, we clearly do not mean to imply the strengthening of central
 

decisionnaking and implementation structures and processes. Certainly
 



one of the major concerns in all three countries is how to develop a 

better integration of the citizenry with the development goals and
 

a lesser extent
 processes of government. Swaziland and Zambia, and to 


Malawi, 3re all marked by a higjh degree of structural dualism in their 

soc.-t-ies qc,-ierali>, s dualism which is crosscut by economic dualism. 

To o~ersim )1if , these societies are characterized by the social gap 

between th,;iaPgei; urban literate elite, filling relat ivel\ modern 

- addisobs in the pri-vate and puLI-- sector, and rural peasantr . In 

tion, severi? :-lea,. a;,es exist between the poicial elites, whose power 

base ;,a still be in the rural areas, and the more t;echnocratic elements 

of the ,cciety eeio, fo'msli' at least, adhere to contemporary standards 

praryat iso. Wthi,: the rural populat ion, structuresof raticnalit., anc 

of clea'oe also exist bet ween traditiun-l o.,er holders and others who, 

because of . ariety of factors, do net share power. There dimensions of 

power distrijoior ma?' furthe be complicated by lineage affiliations 

ano ot ner farms of traditianal bondind. All of these factors of cleav

age and ir,ezuality in the distribution of wealth arid powrr combine to 

delineate and constrain the porsitilities fur citizer, part i,-ipat ion in 

the process of develcpmerit. ,E,;ertheless, AID may be able to expand 

possibilities of citizen participation by prcviding trairninj and model 

programs of participatory research.
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Specific proposals regarding training assistance
 

A. Short-term, Incountry Management Training Programs
 

Given the severe shortage of trained, capable public servants to!
 

design, plan and implement development strategies, cur first 
recom

mendation is that 
this need be directly and immediately addressed.
 

Training officials by sending limited numbers abroad has many serious
 

shortcomings. 
 There is also a great deal of leakage since many of them
 

will not 
return to their countries to work. 
 Further, the training is not
 

always immediately relevant to the administrative problems they will
 

confront within their own countries. Past training programs have been
 

generally only for a select handful 
-- and of a long-term nature. This
 

training gap needs desperately to be redressed. 
Classes and trqining
 

materials also need to be developed which are of relevance to their
 

particular problem.
 

B. Maintenance and Management 
Institutes
 

1. Transportation Maintenance and Managerial Institutes 
(railroads,
 

ports, and highways)
 

The rationale for these institutes is obvious. 
 When half of the
 

locomotives in a railroad system are out of use, and when cars are being
 

used as warehouses, then quite clearly there is both a technology and
 

managerial problem. 
Technical skills are integral to the transportation
 

system.
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2. 	 Basic Needs Institutes 

a. 	Self-Help Construction Institutes
 

Imaginative self-help programs are needed to address the 

range of urban and rural problems. Such institutes could impart skills
 

of 	construction and managerial and social techniques of creating self

help prcjects. integration of skills and management is as vital (if not
 

more so) here as in other institutes. 

b. 	Hural Appropriate lechnology Institutes 

These institutes would involve basic training in the use and 

adaption of whatever new ,or old) terlinologies become part of a rural way 

of life and livelihood. The construction of a varie.y of simple devices
 

used in some par's of the world could be taught. Better and cheaper ways
 

to build tray griers for grains or fru.,ts could be taught. as well as 

appropriate and simple storage techniques. Such an institute could be 

training, in part, but also part of rural technological extension. 

A separate instituJte or subsection of a Rural Appropriate Technology 

Institute might be a Rural Small Industries and By-Products Institute.
 

The need for rural small industries is beyond question. When asked about 

the uses of by-products (such as cotton seed which can be crushed for 

edible oil and animal feed), it was being used for export or being 

shipped to urban centers for processing and then returned to the rural 

areas, representing an unused potential for an efficient village industry. 

Another Institute, or a section of one, might be a Rural Renewable Energy 

Institute. All of these institutes could alternatively be programs since 
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there might not be a permanent fixed structure but instead a series of
 
instructional programs that are offered periodically in different loca

tions.
 

In conclusion, we are arguing that development assistance programs
 
should give far more serious attention than they have to a very revised
 
and different manpower strategy. 
Rather than the old and deficient train
ing programs funded to date, far more should be done within the countries
 
themselves to develop internal research capacities, and internal training
 
programs. Yet, 
for all that, training is obviously not enough. Indeed,
 
done without sensitivity to the structural implications, it is 
exacer
bating the countries' underdevelopment. 
 Real administrative skill, on
 
the other hand, is a pivotal technology. 
 One rarely encounters real
 
technology transfers. 
A human resource infrastructure strategy would be
 
a real technology transfer enhancing the capacities of Zambians, Swazis,
 

and Malawians to control their own futures.
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VII. Appendix
 

1) Scope of Work and Policy Assumptions
 

2) Bibliography of Sources Consulted
 

3) List of those Interviewed within the Countries
 



I. Scope of Work -- Southern Africa Project
 

Project: 	 Assessment of Organizational Capacity of Planning and Financial
 
Institutions in the Southern African Region: Zambia, Malawi,
 
and Swaziland.
 

Objectives:
 

1. To assess and analyze the organizational and institutional
 
capacities of some ministries in the Southern African region, specific
ally those ministries with general support, planning and coordinate func
tions whose activities affect overall development and recurrent expendi
tures. To study not specific ministries per se, but to seek out functions
 
involved in planning and coordination process wherever they are housed.
 
To analyze central and regional planning, and finance.
 

2. To assess the current as well as probable future interactions
 
between government's recurrent budgets and their development budgets.
 

3. To assess the managerial competencies and manpower needs to deal
 
with probable contingencies as the region undergoes a period of signifi
cant change.
 

Working Assumptions:
 

In undertaking the assessments described, the team began with the follow
ing working assumptions as well as assumptions of a broader policy nature.
 

1. The countries in the region will experience fluctuations in
 
income from both internal and external sources (e.g., domestic revenue,
 
debt servicing, as well as ex/import earnings and foreign assistance).
 

2. Change in political power in the region is likely to begin a
 
process of some redistribution (e.g. greater access to land, etc.).
 
These redistributive changes will have implications for the demand for
 
public services ordinarily considered under the recurrent budget.
 
Development budgets might well thereby be drained of resources. Secondly,
 
to the extent that there are interdependent trade and investment flows in
 
the region, there will be second order consequences for neighboring coun
tries of these changes. Land eedistribution will probably initially lower
 
agricultural output. Secondly, a larger portion of that output will be
 
consumed by the growers. These changes in the amount of foodstuffs avail
able for sale in local markets and for export can have a dramatic impact
 
upon the entire region, particularly if one considers possible variations
 
in climate.
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3. There will be significant demographic shifts as a result of both
 
internal and external decisions. Development projects themselves can re
sult in, inter alia, demographic shifts (such as the Tribal Land Grazing
 
Law in Botswana and its impact on Urbanization). External changes - both
 
developmental and political - can also result in both displacement and
 
migration (refugee movements).
 

All of these factors have systemic linkages with one another and all of
 
them are also likely to impact upon recurrent as well as development
 
budgets. It seems plausible to hypothesize that demands for public ser
vices are likely to increase well beyond current levels of demand. Re
current budgets tend to be the most difficult for retrenchment. Conse
quently, even minor decreases in income can bring a disproportionately
 
large decline in development spending. Zambia is a case of a country
 
that has had to cut back its recurrent expenditures under pressure of IMF.
 

Urbanization brings greater demand for services without necessarily in
creasing the capacity for development. The nature of the development
 
process and political reform will change the structure of recurrent
 
budgets, i.e., land redistribution will increase demand for agricultural
 
extension and political change may increase educational expenditures.
 

Different ministries will have differing capabilities for responding to
 
and coordinating with, these demands. The current state of contingency
 
planning must be identified, and the coordinative institutions identified,
 
assessed, and possibly later strengthened. Along with any such assessment
 
must come analysis of the communication flows coming into these various
 
ministries -- Ministry of Education, Local Government, and Finance in
 
particular.
 



3 

Policy Assumptions and Limits to Study
 

We agreed to undertake this study with certain assumptions about U.S.
 
foreign policy interests in Southern Africa, and about the nature of stra
tegic considerations which should guide this report. We also recognized
 
two severe limitations. We shall deal first with policy assumptions and
 
secondly with limitations.
 

Our 	assumptions about U.S. goals in Southern Africa are as follows:
 

1. 	The U.S. has a continuing interest in the evolution of majority
 
rule regimes which involve the possibility of active participa
tion of all people in that society; and the legitimate power to
 
revise the legal framework of that society.
 

2. 	The U.S. has a strong but country-specific interest in access
 
to basic mineral resources in the region through international
 
markets.
 

3. 	The U.S. has an interest in expanding political and economic
 
policy alternatives for Southern African states, and thereby

reducing the dependency of the Black Southern Africa region on
 
the Republic of South Africa. In the long run, the U.S. has
 
an interest in assisting in the redirection of the economies of
 
the region towards greater integration and interaction with cen
tral Africa.
 

4. 	The U.S. has an interest in maintaining our commitment to
 
equitable growth directed at ameliorating basic needs of all
 
peoples within the region.
 

Assistance Strategy Assumptions
 

1. 	That one principal strategy for achieving these goals should be
 
a major U.S. political commitment to an expanded bilateral and
 
multi-lateral economic assistance program which should be region
ally focused wherever possible, but which recognizes the immediacy
 
of pressing issues of national economies. The issue is how to use
 
U.S. assistance to solve national development problems in such a
 
way as to facilitate, certainly not foreclose, regional coopera
tion in the future.
 

2. 	A second principal strategy for achieving these goals should be
 
a commitment to components of the New International Economic
 
Order. Insofar as development assistance programs can be helpful
 
in supplementing NIEO goals, they ought to be so designed.
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3. That any bilateral program of assistance would be consistent
 
with the goals and objectives of the New Directions strategy

of AID - even if not limited to the specific program sectors
 
within which AID normally must program. That the development

objectives of a Southern African economic assistance strategy

should:
 

a. 	focus on achieving growth with equity;
 

b. 	involve participation of host governments and, whenever
 
possible, citizens;
 

c. increase host country government institutional capacity

to identify a range of development options, make rational
 
development choices, and implement programs of action
 
consistent with long-term development needs.
 

Limitations to this Report
 

There are limitations to this report which affect both its validity

and its comprehensiveness. The team was in Africa a total of three weeks,
and therefore was unable to carry out in depth analysis of specific prob
lems in the areas mandated to us in the scope of work. Therefore, much
of what we say will depend on experienced judgment combined with neces
sarily superficial observations. This limitation also means that the

generalizations which are derived from our analysis have limited replica
bility. The extent to which the recommendations of the report to apply
to conditions in other countries will depend on the judgment of other
 
expert observers.
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