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Summary of Priacipal Recommendations

This report contains some 16 recommendations which can be briefly
sunmarized in seven Principal recommendations:

l.

USAID should avcid the appearance of seeking to exploit the
EAN for policy leverage and place maximunm feagible reliance
on Pakistani participaunts to exercise their initiative to
activate the network, set its operating rules and style, aud
generate studies directly relevant to GOP policy-makers'
interests and priorities. '

Every effort should be made to assure continuity 4im the
USAID/ARD project directo: leadership, and to entourage the
development of strong interpersonal linkages to key high-
level GOP officials based on mutual trust and confidence.

Once the GOP has approved the Project Agreement, differences
of opinfion and conflicto within USAID over the role and
implementation of the EAN should not be permitted to
obstruct or delay USAID project execution. The Mission
Director should decide who is to be heid renspoasible for
Project success, and must make it clear to all that coopera-
tion is necessary and expected.

The EAN Steering Conmmittee should be modified to etrengthen
its abtility to perform ' {ite principal function--giving
authoritative expiession to the demand for policy enalysig~--
by adding a reyresentative from the Ministry of Finance and
deleting representatives from orgenizations supplying
studies.

The organizational structure and location of the USAID-
financed technical support staff should be modified.
Instead of three separate FSMP componente, with the EAN
staff wunder the Economic Congultants' Planning Unit, the
three should be combined under e single Director reporting
to the MOFAC Minister of State.

USAID rhould not 4{nsist that the GOP and participating
institut’ons assume a significant share of the EAN costs
during the first five vears.



7. If the GOP rejects the proposed EAN project design, but
still wants help to improve of decision-relevent policy
analysis, USAID ashould try & more participative approach and
Jointly develop with GO? staff a process-oriented aetwork
design--preferably with a different GOP lead egency (such as
the Ministry of Planning, or the Ministry of Finance).

Inplementing the Economic Analyasis Network

The Econowic Analysis Network (EAN) concept and design gre
innovative. experimental and politically sensitiva. EAN repre-~
sents a radicel departure fron the conventional operating methods
and style of the GOP bureaucracy. Conastraints on chort-term
effectiveness are nany, and {mplementation problems will be

formidable.

There are several positive factors that should enhance chances
for success, as well 23 many unfavorable conditions that will
hamper implementation. These are discusned belovw.

However, the most important single factor that will {influence
Project {mplcmentation (and, perhaps, project approval by cthe
GOP) 1{s the perception of key GOP officiais of USAID motives for
promoting the project. Policy analysis {is inherently politicaliy
sensitive, and GOP officilals are particularly careful to pregserve
their hard-won independence of thought apnd action. Some anxiety
may exist about the opportunities created by the EAN projec: for
unwelcome USAID interferance and manipulation of the GOP volicy~-
making process. Even 1if not based on an accurate assessment of
the EAN situation, such perceptions could easily be reinforced by
USAID's 1insistent pressures to promptly activate all projects,
coupled with USAID's acknowledged commitment to exercising policy
leverage under other projects. If the EAN 1is to succeed, special
care must be taken to insulate it from these two forces, at least
in the early formative stages. Patience and a gentle touch will

be needed.



Positive Factors

Factors that should contribute to implementation success:

- The project design is carefully tailored to the struc-
tural realities of the relevant GOP organizatioual
components; it is logical.

- It reflects an accurate perception of the current state
of the demand fur agricultural policy analysis, and the
current supply capocity in Pakistan.

- It 1o generously funded a2t a level that should peruit
full exploitation of process opportunities ags they
occur.

- The sponsoring project director is fully committed to

the project, awarc of ics strengths and limitations,
and prepared to be flexible {n adjusting design in
tesponge to the imevitable learning experience.

- The project comes on~stream during the ineuguration of
the Agricultural Policy Analysis Project (APAP) and is
linked to the ererging worldvide network; 41t can
directly draw upon relevant ezperiences im other LDC's.

The most important of the above factors for the future sauccess of
the project 1s the Personal commitment and Iinvolvement of the
USAID project director. Because the project 1o innovative,
experimental, and politically sensitive it will require close and
sustained USAID attention during the inicial yearso There will
be a continuing need to build and naintain an extensive web of
gnod interpersoncl relatiornshipe with influential actors in the
GOP and participating private gector agencies, Continuity of
USAID staff directly involved with the Project thus assumes even
greater importance than ususal, The frequent turnover in profes~
sional Mission staffi, 8o characteristic of the USAID operating
gtyle, 13 inherently inimical to Projects heavily dependent on
the culctivation of relationships with host country nationals that
are based on mutusl confidence and truat.,

Project Constraints

Factors that will coatribute to the difficulty of successful
iuplementation can be grouped under three genmeral headings: the



project environment, the project design and the project
approval/implementation process.

The roject environment includes two principal dimensions: the
GOP political-burecaucratic euvironment and the USAID {tself.

The principal features of the internal GOP environment that will
present difficulties in Project implementation include:

- The traditional style of a conservative bureaucracy
(highly formalistic, excesgsively rank/status conscious,
rigid and inflexibie procedural requirements, strong
inhibitions agsinoat cross—agency lateral communica~
tions, etc.) coupled wich the digpersion of egricul-~-
tural policy-making among wany independent unitg.

- The heavy administrative burden on high-level GOP offi-
clials, and time-consuming inter-agency coordination
demands which leave lictle space on over—buay schedules
for additional coordination/consultative weetings (of
the type envisioned in the EAN).

- The adainistrative complexity involved ia engaging the
effective participation/coordination of central govern-—-
ment and autonomous provincial agencies, coupled with
provincial government suspicion end fear of central
ninistry control (reinforced by the strong ethnic/
linguistic divigions congruent with provincial
boundaries).

- The wuncertainity of the extent and strength of effec=-
tive demand for objective data and analysis at the
highest GoOP policy levels.

- The sensitivity of GoOP officials to the perceived
threat of ex:essive vigible pressure from foreigners on
sensitive GOP policy issues and procesases.

There 1s little or nothing USAID can do to change these features
of the GOP environment. To a limited extent, project design can
be audapted to Compensate for them. To a somewhat greater extent,
JSAID's operational style might be modified in recognitisr)n of
these realities.

To ease somewhat GOP concerns that the EAN process might be
manipulated to exert pressure on policy-decisions, it would be



helpful ¢to clarify the role of the EAN. A clear distinction
should be made between policy analysis and ecoromic research on
the one hand, &and policy advocacz on the other.

“"Economic Research" can be described as scientific studies
designed to produce new knowledge about the nature, structure,
and functioning of the country's economic gystem or elements
thereof. "Policy Analysis" can be characterized as decision-
oriented systematic quantitative studies describing policy alter-
natives and estimating the future costs and consequences of the
alternatives. “Policy Advocacy" is the selection, presentation
and justification of a preferred policy alternative with the
intent to influence policy decisions. It should be made clear,
and continuously emphasized, that the EANG and the individual
studies will, as a matter of course, concentrate on ecomnomic
research and policy enalysis, and will not normally engage {in
policy advocacy. Thie would not preclude individual members of
the EAN from poli_y advocacy in their Private or host=institu-
tional roles. Nor would it preclude the Steering Committee from
requesting that the EANG (or individual vegearcher/analyste)
indicate a policy preference. But it should be understood that
this would be strictly a matter for the Steering Committee to
determine. This operating style would also help reduce any
anxiety researcher/analysts might feel about the potential
Personal rigks involved in conductirz government-financed studies
on politically sensitive subj=cts.

Sevéral features of the internal USAID environmert impact
adversely on the EAN project, and could present serious con-
straints to 1its successful implementation.

- Lack of concensus within USAID/Pakisten on project
implementation etrategy, and the extent to which the
EAN ghould be explecited for early policy leverage.

- USAID's management style of limiting direct and
frequent contact by technical USAID staff with higher-
level policy officials in the GOP.

- USAID's institutional imperative to quickly activate
Projects wunder the 1981 bilateral $3.2 bdbillion agree-
ment and to accelerate cash flow (always present 1in
USAID missions but intensely exaggerated in Pakistan
for pressing political/strategic reasons).

- AID's current emphasis on "policy dialogue” and "policy
leve\age" where congruence of economic philosophy and
policy strategy has not fully evolved and where host
country sensitivities to policy manipulation are still



tender from the "post~colonial" syndrome.

- Unrealistic, formal expectations built into the Project
Paper (wihich presumably will represent the criteria for
the formal evaluations) for quick analytical results
and early assumption by the GOP of recurrent costs
(before the end of the five-year project period). Thesge
assumptions are not compatible with the current GOP
gituatisn nor the Philosophy underlying the Institution
Building Policy of AID.

Some of the above environmental factore are immutable 4in the
short run, and must be accepted as "given" by project lcadership.
There is not much that can be cdone aow to remove USAID/Pakistan'e
institutional d{mperatives to spend morey in a hurry. Some of
these factorg, however, are susceptible to melioration i€ appro-
priate policy direction s forthcoming.

The 1lack of cowncensus within USAID/Pakistan on EAN strategy and
tactics, while appropriate {n the project design stage, should
not be permitted to hamper project implewentation-~and a solution
is readily at hand. The Mission Director must decide who {3 ¢to
be held respongsible for Project success, and nust make it c¢clear
to all that cooperation in Project implementation ig neceassary
and expected.

USAID's impulse to uge any and all means to facilitate policy
dialogue and echieve policy leverage should be moderated {in the
EAN, at least in the crucial first two years. Any suspicion of
key GOP officials that EAN may be.exploited by USAID for policy
manipulation must be zssuaged, or risk failure in implementation.

Finally, the perceived inhibition on technical staff establishing
intimate professional relationships with high GOP policy officals
to create climate of mutual trust and confidence should be
moderated. The sensitive nature of policy analysis, cthe large
number of GOP and private eector actors that must be enticed to
cooperate, and the traditional operating style of the GOP bureau-
cracy place a premium on the ability of the U.S neationals
directly 1iavolved to establigh (and maintain over the years) a
sound working relationship firmly based on such trust and
confidence.

The toject design features that may cause implementation prob-
lems include:

- Location of the organizational components (the Steering
Committee and the EAN group) within the Ministry of



Agriculture, supported by the Econonic Consultant to
the Sectetary for Food and Agriculture. Given the
relative status of the Ministry of Agriculture vig=g~
vig other Miuistries (Finance, Planning, etc.) and the
Economic Consultants' lack of enthugsiasm for the EAN
concept, the EAN may find it very difficult to attract
the susteined, high~level support and ettentiom 1t
reeds tc be effective.

The size and cowmposition of the Steering Committee and
the diversity of roles envisioned for the members. The
central role of the Comuittee is to represeat the
Pelicy demand function for policy analysis, the wosnt
essential ingrodient required for success. . But {ts
size and diveroity of menberghip micigates against thie
role. Some proposed members do not represent the
policy~making function and are there to represent
"inetitutional®” {interests on the supply gide. One of
the most promising sources of demand for analyeis-=the
Ministry of Fimance--ig not tepresented.

The implications in the Project Paper that the partici-~
pating institutione are expected to provide part of the
financing for each study (p. 32). The exi{sting budget
constraints on GOP fundas for participating institutions
are ouch that a requirement to absorb any pert of the
incremental costs of studies is likely to considerably
dampen enthusiasm for participation i{in the study
progran.

USAID's 1intention thet the GOP assume the budget crats
of the USAID-financed additional professional and
administrative personnel assigned to the Min/Ag Plan-
ning Unit at the end of the first tvo years (Pro/Ag,
Annex 1, vpage 4, {tem "g"). Faced with the prospects
for decreases in GOP funding of ordinary recurrent
costs, the MOFAC resource-allocation procesg may not
find 1t possible to assume such costs 80 early in the
project period. Without assurance of USAID funding
past the second year, USAID may find it difficulet to
recruit qualified expatriates for the ivnitial profes-
sional positions.

The implication in the draft Project Agreement (Pro/Ag)
that USAID intends to, exercise a veto over individual
study designs and results as a condition for payment of
study exreuses. (Annex 1, page 4.) This could prove
to be troublesome if exercised by USAID, or interpreted
by the GOP, as a device for manipulating the analytical
agenda to exert U.S preferences for policy outcomes.




The principal strer *h of the EAN concept 1is the explicit recceg-~
nition that merely ~reasing the ‘supply of policy analysis 1is
not sufficient. Ove. mphasis on the supply of analysis, to the
neglect of the deme d side, has been 2 <crucial wveakness of
previous failures in agricultural policy analysis projects. The
EAN seeks to give expression to the demand for policy analysis in
a form that will provide useful guidelines for shaping a2 priori-
tized study agenda through the Steering Conmittee. GOP staff
have warned of the difficulties in convening committees such as
this, and in eliciting active participation {in committee

buginess. Waye wmust be found to structure the committee to
encourage, rather than hamper, 1its ability to perform its nmost
crucial role--policy demand expression. Since the Pro/Ag does

not specify the uembership of the Coumittee, some flexibilicy
will remain after Pro/Ag approval. This might be done by:

- adding a repregentative from the Ministry of Finance (a
principal user of analytical information);

- deletion of representatives from organizations sup-
Plying analysis (PARC, Agriculture University Vice
Chancellors); and

- deletion of provincial representatives (because it will
be difficult to achieve their attendunce, could intro-
duce provincial/central government policy disputes that
would be disruptive in the early stages of the EAN).

While the deletions may lose some 1if the advantage of wider
participation, they have the advantage of facflitating committee
deliberations and focuseing them more sharply ou defiaing author-
itatively the highest priority policy concerns of the tep
national decision makers in the GOP. The initial study agenda
respensive to this somewhat narrower policy need will neverthe-
less be as much as the EAN can service in the early years. (See
Exhibit A for suggested structure, role and functions of the
Steering Coummittfece.)

Locating the EAN as a separate FSMP component in the MOFAC, under
the technical support of the Economic Congultant, risks isolating
it from both direct links to policy-makers and the ADC Component
of FSMP (especially since the GOP may decide to transfer the data
collection responsibility outside MOFAC to the Federal Bureau of
Statistics). The lack of enthusiasm of the Economic Consultant
for the EAN concept, and her unwillingness to exercise leadership
initiative is particularly ominous. To avoid these problems the
following alternative should be congidered:



- combining the technical staff for the three FSMP compo-
nents into a single unit, reporting to a policy-level
position 4in the MOFAC (preferably the Minister of
State, or alternstively the Secretary for Food and
Agriculture); and

- assigning a designated staff professional for each of
the components for liaison vith the appropriate GOP
official (see Exhibit B).

This arrangement would agsure higher level attention and support,
and provide for closer technicel cooperation between the three
FSMP components--ecspecially the ADC and BAN.

Since the EPA component clearly aims gt institution building,
USAID should not insist on participating agency financial contri-
butions prematurely. Under current A.I.D policy fastitution-
building projects sre crntitled to & larger time horizon. While
it should not require ten years to establish the EAN, the short-
fun constrainte on producing policy~relevant and confidence=-
icspiring analytical studies (especially the gerious 1lsck of
competent economists available to participate in agricultural
policy studies) suggest that useful output during the firsc two
or three years can be expected to be modesc. Evea if policy-
nakers are gratified with the short-run results, other GOP and
agency budgetary constraints and rigidities may make it unlikely
that significant GOP financial resources can be made available.

- The draft Pro/Ag should be amended to change the USAID
commitment for financing additional technical staff
from two years to four or five years.

- USAID should not insist on significant sharing of out~-
of~pocket study costs by performing agencies during the
firet few years. As USAID grant funds for studies are
used, there will become s clearer need and occasion for
urging cost-sharing to stretch dvindling funds over a

larger agenda

To enhance the institution building focus of the EPA (and soothe
anxieties over the potential tor unvwelcome USAID intervention 4in
the GOP policy-making process), USAID should adopt an operational
philosophy of "maximum feasible Teliance” con Pakistani initiative
and management of the EAN. SﬁbjEcc to conformance to mninimum
conditions to assure legality and relevance in the uge of funds,
and adequate documentation to provide an acceptable audit trail
USAID should



- not insist on advance approval of the design of indi-
vidual studies; concurrence in the annual gtudy agenda
should be sufficient; and *

- not 1insist on approval of study "results" as a condi-
tion for final payment under individual study grants.
The EANG should have sufficient technical competence to
determine technical sufficiency and no one should
appear to exercise a veto over "results" on policy or
political grounds.

With careful monitoring of EANG performance, USAID should be able
to satisfy its need for assurance of acceptable performance. 1f
the operating discretion is abused, USAID retains the right co
revoke the delegated authority.

The roject approval/implementation process refers more to the
matter of style in dealing with the procedural ard interpersonal
aspects than with the subgtantive aspects of the groject.

Unfortunately, 1in designing and advocating the EPA component,
USAID operating conditions have not been the wost favorable for
agsuring succesos. At the time of writing, the Project Agreeument
has not yet been approved by the GOP. Time ie rapidly runaing
out for GOP approval in time for implementation inm the uvpcoming
buddet cycle.

Under the pressure of its own bureaucratic and political fmpera-~
tives, USAID worked hard to design and inject the EPA component
into the traditionel GOP buceaucratic system. Despite the
numerous meetings and discussions held there was an ocbvious lack
of attention on the part of the GGP. Observatione indicated the
project paper was not studied in detail until afte:r the GOP
offfcially requested the project. Unfortunately, <t¢his request
wags based on the Mission's finalizad project paper. The GOP
further aggravated this Communication problem by issuing the
request without carefully reviewing che details and full implica-
tions of the project paper.

Upon receipt of the official request for the project, the PP was
immediately submitted for AID/W approval while many of the key
counterparts werza just starting to give the document (114 gingle-
spaced pagese, plus 14 annexes)’ its first "hard look." Indeed,
after the project was authorized the Mission sought to accelerate
the GOP review and approval process of the draft Project Agree-
ment and the government's internal authorizing documents (PC-ls)
in time to meet the June deadiine for the Annual Development

Program.
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In view of the novelty of the EAN concept, the large number of
GOP participants who are involved, ‘their traditional outlook and
overburdened agendss (several State visits occupied large blocks
of time of top GOP officials during May), GOP delays in reviewing
and approving the project documents are not surpriging.

USAID's desire to accelerate the implemantation of projects under
the 1981 agreement for a six-year package of economic and
military aesistance 1i: understandable. However, the $10 million
EPA 1s a very small piece of the $3.2 billion package--small
enough to tolerate an approach more accommodating to GOP bureau-
cratic needs without seriously impairing USAID's overall perfor-

mance goals.

Especially in view of the politically-sensitive nature of poiicy
analysis, the reluctance of GOP officiale to encourage direct
interventions in policy matters Ly foreign agencies, and the
acknowledged USAID urge to exercise policy leverage on a wide
range of activities, USAID should approach the EPA network compo~
nent of the FSMP with a more delicate touch and a more tolerant
attitude than might be appropriate for other projects.

' Strategic Redesign

At the time of this report, a final decision had not been
announced by the GOP as to acceptance or rejection of the EAN
concept or design. The Project Agreement was still “under
reviev" and little apparent movement was occuring.

In the event that the GOP declines to activate the current EAN
design, but continues to evidence interest in obtaining policy-~
relevant objective economic analysis on food and agricultural
issues, USAID should regroup and reconsider both the design and

the process.

Inetead of abandoning efforts in the policy analysis area alto-
gether, USAID should seek ways to more effectively engage respon-
sible GOP participation in a jJoint review and assessment of the
alternative approaches to linking policy demand with responsive

supply.
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It would probably be more effective at that stage to shift focus
from the Ministry of Agriculture to the Ministry of Planning (or
the Ministry of Finaace) as the lead agency. The Food and Agri-
culture Section of the Ministry's Planning and Dovelopment Divi-
sion might have more interest and enthusiasm for e project of

tliis type.

The essence of the "network" concept could be retained (ice., the
emphasis om activating and institutionalizing = continuing
process for building analytical capacity in a variety of institu-
tions, and systematic drawing on that capacicy through study
gracts and/or contracts), but the organizational arrangements and
operating policies and procedures should be changed to accommo~
date the GOP participaut's perceived probleuns and concerams.

Instead of USAID convening an exclusively expstriate project
design team to develop an alternative design for GOP review, the
regponsible GOP lead agency could be invited to nominate a small
group (two or three) frou the GOP to work vith a USAID-designated
group (one or two) to Jointly re-examine the problem and assess
alternative golutions. The joint cffort should atress that the
initietive for assessing GOP concerns about the original design,
and assegsing alternative solutions in terms of feaaibility rests
with che GOP participants, and that their active engagement in
the exercise 18 a condition for success.

This e not to suggest that an acceptable design should ignore
USAID needs and preferences--clearly it must be acceptable to
USATID. But 1t must also be feasible and must therefore have a
strong GOP commitment to succeed.
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EXHIBIT A

SUGGESTED ROLES, FUNCTIONS AND STRUCTURE
OF THE EAN STEFRINGC COMMITTEE

Menbershig

Minister, Ministry of Foed, Agriculture and Cooperatives

(Chairman)
Secretary, Ministry of Finance
Secretary, Ministry of Planning and Developament
Chairmen, Agriculture Prices Commission
Secretary, Food and Agriculture (MOFAC)

Role

Toe represent the principle, national policy-level consumers of
food and agricultural data and policy analysis, and tc assure
responsiveness of the EAN study agenda to policy-makers' needs

and prioricties.

ﬁunétions

l. Express national policy-makers' needs for food and agricul-
tural information.

2. Establish priorities to govern EAN study agenda.

3. Review and approve annual EAN study agenda from the point of
view of responsivez=ss to Steering Committee priorities.

4. Establish general operating policies for EAN (membership of
EANG grant procedures and review procedures, renumeration
policies, publiication policies, etc.).

S, Assure cooperation from their parent organizations in EAN
activities .

6. Monitor overall performance of EAN.

Staff Support

Professional and adainistrative staff support to the Steering
Committee would be provided by the EPA project officer (in <the

A-1



FSMP office), whe will simultaneously serve as staff director for
the EAFG and as EPA's official liaison with the respomrsible GoOP
official (the Secretary for Food and Agriculture, MOFAC). Staff
support will 4{include preparing background papers for agenda
items, wmaking recommendations on study agendas and priorities,
and preparing draft action documents for Steering Coamittee
reviev and approval, as well as providing adalnistrative clerical

and logistical support.



EXHIBIT B

ALTERNATIVE FSMP ADMINISTRATIVE RELATIONSHIPS

In lieu of separate e2anagement elements for the three FPSMP compo~-
nents~-Economic and Policy Analysis (EPA), Agricultural Data
Collection (ADC) and Post Harvest Management (PHM)--it 1is sug-
gested that the three be combined under a unified FSMP project
office with direct reeponsibility to the MOFAC Micister of State.
Each component would have a Project officer responsible to the
FSMP Director, with liaison and functional relationships with the
cognizant GOP officials as follows: '

MOFAC

FSMP Director {~=cecmeccccncaaaaaa) Min./State

Fedéral Bureau Secretary,
of Statistics {==-ADC-=(==}====> Epa mwee==-==> Food & Agriculture

=====> PHM ===meceewee<) Jt. Secy./Food

At the specific request of the Secretary of Food and Agriculture,
an attempt would be made to recruit an expatriate Pakistani for
the EPA project officer.

The MOFAC Planning Unit, wunder the Economic Consultant, would be
expected to actively participate in the Economic Analysis Network
Group (under the EPA) but would not exercise overall project
aanagement responsibilities.

The USAID Project Coordination Unit (PCU) would administer AID
project monitoring, reporting and fiscal requirements in close
cooperation with the FSMP Director.



