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Following the change in the U.S. Administration in 1981, a 
new cadre of managers joined the Agency for International 
Development (A.I.D.). They challenged conventional development 
thinking, asking hard questions about the slow pace of Africa's 
development. Policies in many African countries were seen as 
hindering rather than promoting development. The new managers 
changed the focus of U.S. assistance. They emphasized a more 
prominent role for the private sector as the key to economic 
growth and urged a reduced role for the state. 

In the same year, the World Bank issued its report Acceler- 
ated Development in Sub-Saharan Africa: An Asenda for Action. 
Referred to as the Berg Report (after one of its principal au- 
thors), it also questioned the direction and progress of devel- 
opment in Africa. It cited inappropriate policies as a key 
factor impeding economic growth. In the wake of this report, 
donors more critically examined the effectiveness of their pol- 
icies and programs in Africa. Evaluation took on new importance. 

In 1984, under the leadership of the World Bank, eight 
donors joined in an effort to learn from the past. The United 
States, the Federal Republic of Germany, France, Sweden, Norway, 
Great Britain, the European Economic Community, and the Bank 
agreed to take a comparative and retrospective look at their 
assistance to African agricultural development. The period 
covered was to be from 1970-1984, but this was ultimately extend- 
ed to encompass the past 25 years. 

Six countries were selected as the focus of the effort. 
They represent different development philosophies, span three 
ecological zones, and include both anglophone and francophone 
Africa. Chosen were Kenya, Malawi, and Tanzania in east Africa 
and Cameroon, Nigeria, and Senegal in the west. 

Under the management of Uma Lele of the World Bank, the 
study had three components: the relation between domestic poli- 
cies and agricultural development, the politics of agricultural 
policy, and the effectiveness of donor assistance. 

In 1985 a multidisciplinary team of American experts began 
their assessment of A.I.D. programs in the six countries. 
Authors Bruce Johnston, Allan Hoben, William Jaeger, and Dirk 
Dijkerman focused on the lasting effectiveness of A.I.D.'s work. 
The team produced six individual country reports. The substance 
of the six country documents was synthesized and resulted in the 
present study. 



The findings and conclusions are highly important. Some 
readers may be surprised to learn that many of the constraints to 
African development cited here are not technical. Rather, they 
are social, institutional, political, and economic--the "people 
partn of development. These are sometimes the most difficult 
constraints to identify because documentary reviews--the analyti- 
cal method usually employed--do not always bring them to light. 
Further, these constraints are often the most difficult to over- 
come because they can seldom be rectified by a technical solu- 
tion. 

The authors conclude that "human capital accumu1ation~'-- 
knowledge, skills, competence, confidence--is perhaps the finest 
contribution of U.S. assistance. They suggest that A.I.D. needs 
to achieve a balance between the "bottom upw thrust of the New 
Directions era and the "top down" approach that seems to charac- 
terize current macro policy reform efforts. Yet, citing the div- 
ersity of Africa's political, cultural, and economic systems, the 
authors rightfully warn us that their recommendations should be 
seen as broad guidelines rather than rigid prescriptions. 
Africa's diversity, they tell us, requires customized development 
plans for individual countries based on each country's specific 
needs. 

Results of the overall Managing Agricultural Development in 
Africa (MADIA) effort (the World Bank study of which this report 
is a part) should be in by mid-1988. Researchers and policy- 
makers from Africa, Europe, and North America will join to review 
the findings. Their implications will be discussed at a meeting 
planned for the summer of 1988. As the studies are completed and 
published, the benefits from this work should find practical 
applications. New directions for the development of agriculture 
in Africa are likely to emerge. This retrospective loa~k at the 
development experience will be a valuable tool to help us plot 
these new directions with our partners in Africa. 

Gerald Cashion 
Office of Development Planning 
Bureau for Africa 
Agency for International 3evelopment 



-X- 

GLOSSARY 

MGRAD - 

A.I.D. - 

CCC - 

CDSS - 

CGIAR - 

CILSS - 

CIMMYT - 

CIP - 

CNRA - 

CSNRD - 

Development - 
Assistance 

DAC - 

Danida - 

DAP - 

EAC - 

EEC - 

African Graduate Fellowship Program 

Agency for International Development 

Commodity Credit Corporation 

Country Development Strategy Statement, the 
current USAID Mission planning document 

Consultative Group for International Agricultural 
Research 

Permanent Committee for Drought Prevention in the 
Sahel (Comite Inter-Etats pour la Lutte contre la 
Secheresse dans le Sahel) 

International Center for the Improvement of Maize 
and Wheat 

East Africa office of the International Center 
for the Improvement of Maize and Wheat 

commodity import program 

National Center for Agricultural Research, Sene- 
gal (Centre National de Recherches Agronomique) 

Consortium for the Study of Nigerian Rural 
Development 

One of the categories of funding A.I.D. receives 
from Congress. Development. Assistance is further 
broken down by functional account (see below 

Development Assistance Committee 

Danish Aid Organization 

Development Assistance Plan, the USAID Miss 
planning document that preceded the Country 
Development Strategy Statement 

East Africa Community 

European Economic Community 



GLOSSARY (cont.) 

EPRP - 

functional - 
accounts 

FAA - 

FA0 - 

FAR - 

FSR - 

IAR - 

IBRD - 

ICA - 

ICRISAT - 

IDA - 

IFAD - 

I FDC - 

IFPRI - 

I W  - 

IITA - 

INADES - 

Economic Policy Reform Program. Now referred to 
as the Africa Economic Policy Reform Program 
( AEPRP ) . 
The functional accounts are the subaccounts of 
Development Assistance. Examples of functional 
accounts include Health and Population, Agricul- 
ture, Rural Development and Nutrition, and Child 
Survival. Congress sets the levels of the vari- 
ous functional accounts to direct the A.I.D. 
program to certain areas. 

Foreign Assistance Act. This legislation guides 
A.I.D., but not food aid, which is guided by PL 
480 .  

Food and Agriculture Organization 

Federal Acquisition Regulations 

farming systems research 

Institute for Agricultural Research (Nigeria) 

International Bank for Reconstruction and Devel- 
opment (World Bank) 

International Cooperation Agency, one 3f A.I.D.'s 
predecessors 

International Crops Research Institute for the 
Semi-Arid Tropics 

International Development Association (World 
Bank ) 

International Fund for Agricultural Development 

International Fertilizer Development Center 

International Food Policy Research Institute 

International Monetary Fund 

International Institute for Tropical Aqriculture 

Regional Agricultural Training in Africa Project 



IRRI 

KARI 

MADIA 

MARE 

MSP 

NCRE 

OAU/STRC 

ODA 

OECD 

OMB 

Project 
Identif i- 
cation 
Document 

Project 
Paper 

PRE 

PROSEM 

PVO 

- The ~nter-~frican Fellowship Program, an African 
higher education program (scholarships) 

- International Rice Research Institute 

- Kenya Agricultural Research Institute 

- Managing Agricultural Development in Africa; the 
World Bank study of which this report is a part 

- Malawi Agricultural Research and Extension 
project 

- Mutual Security Program. The umbrella term given 
to the various programs and agencies that were 
A.I.D.'s predecessors. 

- National Cereals Research and Extension, Cameroon 

- Organization for African Unity, Scientific and 
Technical Research Commission 

- official development assistance 

- Organization for Economic Cooperation and 
Development 

- Office of Management and Budget 

- A short paper outlining the essentials of the 
proposed project and preliminary in nature. 

- A.I.D.'s project planning document on which 
A.I.D./Washington approval is based. 

- Private Enterprise Bureau. One of the A.I.D. 
bureaus with worldwide responsibilities. 

- Seed Multiplication project, Cameroon (Projet 
Semencier) 

- private voluntary organization. PVOs are synony- 
mous with nongovernmental organizations and 
voluntary agencies. 



SAFGRAD 

SAP 

SECID 

USDA 

WARDA 

WHO 

Regional Economic Development Support Offices for 
Eastern and Southern Africa. REDSO/ESA is based 
in Kenya. 

Science and Technology Bureau. One of the A.I.D. 
bureaus with worldwide responsibilities. 

Semi-Arid Food Grains Research and Development 

USAID/Kenya's Structural Adjustment Program 

South East Consortium for International 
Development 

Technical Assistance Pool, Kenya 

United Nations Development Program 

U.S. Agency for International Development. The 
term commonly used to refer to Agency's field 
Missions. 

U.S. Department of Agriculture 

West African Rice Development Authority 

World Health Organization 



1. INTRODUCTION 

The Agency for International Development (A.I.D.) has been 
providing a substantial though fluctuating level of assistance to 
Sub-Saharan Africa for agricultural and rural development since 
the early 1960s. The objective of this study is to improve our 
understanding of A.I.D.'s role in Sub-Saharan Africa generally. 
Such understanding is essential in order to recommend feasible 
changes--both in program content and in organizational proce- 
dures--that can make future A.I.D. efforts in Sub-Saharan Africa 
more effective. The study also seeks to identify the types of 
activities in which A.I.D. has a comparative advantage. 

A distinctive feature of this study is its emphasis on how 
A.I.D.'s activities have contributed to achieving the long-run 
goals of agricultural and rural development. This is a much more 
difficult task than evaluating projects in terms of specific 
inputs and outputs, such as providing technical assistance or 
building a road. In carrying out this task the study team has 
followed an eclectic approach that is comparative, empirical, 
institutional, historical, and contextual. Both objective and 
subjective evidence are used to make judgments about the effec- 
tiveness and developmental impact of A.I.D.'s activities. To 
make the study manageable and as .well founded on facts as pos- 
sible, it is limited to A.I.D.'s experience in six countries-- 
Cameroon, Kenya, Malawi, Nigeria, Senegal, and Tanzania. Focus- 
ing on these countries has permitted the study team to closely 
examine that experience while at the same time forcing the team 
to reckon with a considerable range of variation. Similarities 
and differences among the six countries have suggested a number 
of qeneralizations that are derived from the detailed studies of 
A.I.D.'s projects and programs in the six countries (see 
Dijkerman 1987a, b, c; Jaeger 1987a, b, c). 

The study is based on A.I.D. records in Washington and in 
the six countries, including Congressional Presentations, Annual 
Budget Submissions, Country Development Strategy Statements, 
Project Papers, evaluations, audits, and end-of-tour reports. 
Considerable reliance has also been placed on interviews with 
A.I.D. and former A.I.D. employees and contractors, host country 
nationals, and other individuals with relevant knowledge of the 
countries. The work has been iterative. Team members have 
shared their knowledge in the process of preparing successive 
drafts of the country studies and this synthesis report. The 
drafts have elicited invaluable comments and suggesticns from 
past and present A.I.D. officials and others familiar with vari- 
ous phases of A.I.D.'s experience, and these have been taken into 
account in subsequent revisions. 

The study is institutional in that it seeks to understand 
how A.I.D.'s decisions about resource allocation and implemen- 
tation have been shaped by their environment, both in Washington 
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and in country Missions. In addition to internal organizational 
constraints, attention is paid to the influence of Congressional 
directives and oversight and other aspects of the Agency's exter- 
nal environment. 

Finally, the approach is historical and contextual in that 
it attempts to place A.I.D.'s activities in a broader historical 
and foreign policy setting and in the context of conditions pre- 
vailing in each of the study countries. Given the few flsuccess 
storiesn and the relatively short period during which countries 
in Sub-Saharan Africa have been pursuing development goals as 
independent nations, we have felt it important to broaden the 
inquiry. Thus we have drawn on lessons learned from experience 
in other regions, while also being careful to recognize signifi- 
cant differences between conditions in Sub-Saharan Africa and in 
other developing regions. 

This study of A.I.D.'s activities is being carried out as 
part of the broader World Bank study of Managing Agricultural 
Development in Africa (MXDIA), which has been of great value to 
the study team. For example, before this A.I.D. study began, 
draft studies commissioned by the World Bank had been completed 
on the political economy of agricultural development for each of 
the six MADIA countries: Cameroon, Kenya, Malawi, Nigeria, 
Senegal, and Tanzania. These monographs provided an up-to-date 
and valuable summary of government agricultural policies and 
programs in each study country. Similarly, the substantial 
amount of work that had been and is being done to assess the 
effectiveness of the World Bank's agricultural activities in the 
MADIA countries provided useful guidance for working out the 
methodology for this study. Interaction with members of the 
World Bank MADIA team engaged in other components of the Bank 
study--markets and prices, research and technology, factor 
markets, macroeconomic policies, and "external shocks"--has also 
been extremely helpful. Opportunities to interact with the teams 
carrying out the studies of the bilateral assistance programs of 
the United Kingdom, Sweden, Denmark, France, and West Germany and 
of the activities of the European Economic Community (EEC) in the 
study countries has been more limited but nevertheless of consid- 
erable value. 

The six MADIA countries covered in this study are quite 
diverse. For example, their resource endowments range from good 
to mediocre; their population concentrations range from rela- 
tively dense to relatively sparse; some are in East Africa and 
some in West Africa; and some are anglophone whereas others are 
francophone. Their inclusion in the MADIA study was influenced 
by the fact that they have experienced more stable political and 
policy environments than countries such as Zaire, Ethiopia, or 
Uganda. Only Zaire and Sudan have received more assistance from 
the United States than has Nigeria. Kenya, Tanzania, and Senegal 
also rank among the top 11 African countries that have received 



assistance from the United States between 1946 and 1985 (Copson 
et al. 1986, Table 8). 

To assess the effectiveness of A.I.D.'s activities, it is 
necessary to try to answer four questions that are crucial to 
determining whether various types of activities can be expected 
to make a significant and lasting contribution to a country's 
agricultural and rural development. First, should the project or 
other activity be undertaken? (Is it a critical element of well- 
conceived strategies for agricultural and rural development? Is 
it capable of having a catalytic effect in the recipient coun- 
try?) Second, is the country environment favorable? (Is there 
local political support for the activity? Does the activity fit 
into a reasonable sequence among important and complementary 
activities?) Third, does the United States have a comparative 
advantage for a particular type of activity in terms of experi- 
ence, technical expertise, and institutional models a~propriate 
to the host country's needs and context? And fourth, what are 
the prospects for effective design and implementation of the 
project considering the constraints imposed by A.I.D.'s proce- 
dures and its bureaucratic and policy environment? Given the 
modest levels of A.I.D. funding currently available and in 
prospect, the need is particularly acute to determine priorities 
based on the responses to those four questions (and ccnsideration 
of the assistance being provided by other donors). 

The first question is especially difficult to answer because 
of the lack of a consensus about the type of development stra- 
tegies A.I.D. should promote. For example, a recent survey of 
U.S. aid to Africa carried out by the Congressional Research 
Service (Copson et al. 1986, xi) argues that there is a continu- 
ing "tension in the debate over U.S. assistance for African 
development between 'top-down' and 'bottom-up' strategies of 
economic growth. " 

A main thesis of the present study, deriving from its histo- 
rical perspective, is that this common polarization of the debate 
is based on an unfortunate and misleading dichotomy bestween 
growth and equity. 

Over the past 35 years a good deal of cumulative progress 
has been made in our understanding of the complex processes of 
agricultural and rural development. Asian experience especially 
has emphasized that the trade-offs between growth and equity 
objectives can be minimized if serious attention is given to 
devising and implementing development strategies that are well 
balanced and effective in furthering multiple objectives. 

Therefore, the present study seeks to draw on the most 
important lessons of the past to outline an analytical. framework 
for assessing A.I.D.'s effectiveness in supporting agricultural 
and rural development. Despite the continuing controversy, a 



consensus is emerging among development specialists that policies 
and programs should be effective in attaining multiple objec- 
tives. In particular, agricultural strategies are needed that 
are effective in simultaneously accelerating the growth of agri- 
cultural output and generating opportunities for productive 
employment for a large and growing labor force. Most development 
specialists would also agree that programs to complete the half- 
completed demographic transition by reducing fertility are essen- 
tial components of rural development strategies. A consensus is 
also emerging that expanding access of the rural population to 
basic health services, aimed especially at reducing excessively 
high rates of infant and child mortality, merits priority as an 
end in itself as well as an essential complement to effective 
family planning programs. 

The exciting challenge of this study and of the overall 
MADIA study is that they might actually have a positive impact on 
the design and implementation of future programs to promote 
agricultural and rural development. The need to make progress 
toward more coherent and effective strategies for external assis- 
tance in Sub-Saharan Africa seems especially crucial for several 
reas0ns.l First is the obvious fact that the current food and 
agricultural situation in Sub-Saharan Africa is, in general, so 
unacceptable. It is probable that conditions will continue to 
deteriorate in most countries unless there is a shift to more 
effective policies and programs on the part of donors and 
national governments. Second is the great importance of external 
assistance in total investment and development expenditure in all 
but a few African countries; foreign aid from all sources typi- 
cally accounts for roughly half of such expenditure. Third is 
the large aggregate amounts of foreign aid provided by a large 
number of donors--bilateral and multilateral. The second and 
third factors underscore the need to coordinate external assis- 
tance activities so that they support coherent, well-balanced, 
and feasible strategies for agricultural and rural development. 
But such coordination is very difficult to achieve because of the 
multiplicity of donors and the lack of consensus concerning the 
critical elements to be given priority in strategies for agri- 
cultural and rural development. 

In principle, the government of a recipient country should 
coordinate the foreign assistance that it accepts. But the very 
countries for which coordination is most important are the ones 

'A very thoughtful end-of-career report by Martin Billings (1985) 
concludes that at least a third of all A.I.D. agricultural 
projects have had no lasting impact and that very few have 
operated after the end of donor support at more than 75 percent 
of installed capacity. That sobering conclusion would probably 
apply to most of the agricultural projects supported by donors in 
tropical Africa. 



that tend to be least capable of being selective about accepting 
foreign aid and most lacking in the administrative capacity 
required to coordinate a large number of aid projects supported 
by numerous donors. Indeed, the time that the limited number of 
experienced and competent policymakers in a developing country 
must spend in discussions and negotiations with numerous delega- 
tions from donor agencies is one of the obstacles to ministries 
of agriculture being able to design, implement, supervise, evalu- 
ate, and redesign their agricultural policies and programs. One 
senior government official in a planning ministry, where these 
problems are equally serious, stressed "the incredibly high 
opportunity cost of the time of senior policymakers that is 
devoted to so many meetings with donor representatives." 

1.1 Overview of the Report 

Section 2 summarizes the evolution of A.I.D. policy and 
strategy in Sub-Saharan Africa from the early 1960s to the 
present. The emphasis is on examining the influence of evolving 
U.S. policy interests in that area and the ways in which African 
programs have been shaped by the broader context of U.S. foreign 
assistance programs since World War 11. Section 3 presents an 
analysis of the level and content of A.I.D. assistance to Sub- 
Saharan Africa and the six study countries. In the preparation 
of the country reports, a great deal of time was devoted to using 
available documentation to estimate a sectoral breakdown of U.S. 
assistance and a breakdown of assistance to the agricultural 
sector by subsector--agricultural education and training, live- 
stock, agricultural research, and so on. Comparative data for 
all of Sub-Saharan Africa are also presented, but aggregate 
figures obscure the importance of differences and changes over 
time in A.I.D.'s country focus and in the priority given to 
different sectors and subsectors. 

Section 4 presents the analytical framework that guided the 
assessment of A.I.D.'s effectiveness in supporting agricultural 
and rural development. The framework is based on a conceptuali- 
zation of development as a generalized process of capital accumu- 
lation in which ttcapital" is broadly defined to include human 
capital, capital in the form of economically useful knowledge, 
institutional capital, physical capital, and productive natural 
resources. Thus the central issue is not whether emphasis should 
be placed on t*capital accumulationl' or on sQbasic human needs" and 
human resources. What is critical and inherently difficult is to 
achieve balanced increases in the per capita availability of 
those various forms of capital in the proportions most appropri- 
ate for augmenting the productivity of human labor, for enhancing 
the well-being of the rural population, and for fostering overall 
economic and social progress. As previously noted, drawing on 
the progress of the past three or four decades is essential to an 



understanding of these issues in order to move beyond Current 
controversy toward the consensus required for more consistent and 
effective efforts by national governments and by the United 
States and other donors. 

Particular attention is given in Section 5 to the ways in 
which the effectiveness of U.S. assistance is conditioned by 
A.I.D.'s decision-making processes and programming procedures. 
The study argues that the way in which the Agency has evolved has 
created a career system and numerous incentives, constraints, and 
procedures that militate against good programming, design, and 
implementation. 

The evidence from the six countries with respect to the 
impact of the major categories of agricultural activities sup- 
ported by A.I.D. is summarized in Section 6. A.I.D.'s support 
for rural infrastructure projects and for rural health and 
population-related activities is also examined. The conclusions 
presented in Section 7 integrate the discussion in Section 4 on 
the types of activities that merit priority in well-conceived 
strategies for agricultural and rural development with the 
analysis in Section 5 of A.I.D.'s institutional constraints and 
the assessment in Section 6 of the impact of the major types of 
activities carried out in the six countries. Those conclusions 
lead to recommendations that take into account the constraints 
and opportunities that determine the possibilities for action to 
improve the future effectiveness of A.I.D.'s efforts to support 
agricultural and rural development in Africa. 

1.2 -ae ConfrQntina A.I.D. in Sub - S-ran Africa 

Certain distinctive conditions in Sub-Saharan Africa have 
limited the impact of efforts by A.I.D. and other donors to 
foster agricultural and rural development. In addition to the 
difficulties that result from lack of infrastructure and other 
types of physical capital and from an environment that is 
extremely heterogeneous and frequently harsh, these countries 
suffered from exceptionally severe shortages of human and social 
capital and very limited administrative capacity when they began 
their development efforts as independent nations. Moreover, 
problems related to lltechnological optimism" and unrealistic 
expectations engendered by the remarkable success of the Marshall 
Plan have affected countries in Africa as they have all other 
developing countries. 

The challenge of Bevelo~ment has been much more formidable 
than was the task of reconstruction in Western Europe, where 
human capital and institutions were basically intact despite the 
wartime destruction of physical capital. 



The contrast is especially stark in Sub-Saharan Africa, 
where the lack of educational and other institutions ar.d the 
deficiencies in trained and experienced administrators and 
technicians and in prior research and knowledge were so great. 
Changes in the foreign policy environment, such as the New 
Directions legislation of the early 1970s, also gave rise to 
problems that were much more severe than in Asian countries. 

We conclude, however, on a note of guarded optimism. A.I.D. 
has demonstrated considerable ability to learn from experience. 
Unfortunately, the evidence also reveals a tendency to repeat 
mistakes. Certainly there is scope for increasing the effective- 
ness of future efforts by A.I.D. and other donors. Still, there 
are no magic formulas for overcoming the formidable prc'blems that 
confront the countries of Sub-Saharan Africa. 

The involvement of A.I.D. and its predecessor agencies in 
Sub-Saharan Africa must be understood in the context of U.S. 
foreign policy interests and dominant paradigms of development. 
These have varied over the years, influencing the thrust and 
content of U . S .  assistance to Africa. Indeed, one of the most 
striking characteristics of this assistance has been its in- 
stability. Continuity has been lacking in country focus, program 
size, development policy, strategy, bilateral or regional or- 
ganization of assistance, modes of programming (projects and 
sector loans), and target groups. Nor has there been continuity 
in support for agricultural production, higher agricultural 
education, institution building in general, infrastructure and 
major capital projects, or agricultural research. The effects of 
this instability on the way A.I.D. operates and on the impact of 
its programs are traced in the later sections of this report. 
This section proviaes a brief and necessarily oversimplified 
outline of the major shifts in U.S. foreign and development 
policy that have affected assistance to Africa. For convenience, 
the discussion is organized by presidential administration. 

2.1 The Years: 1945 - 1953 

The basic paradigm for American foreign assistance crystal- 
lized during the Truman years with the success of the Marshall 
Plan. That success seemed to demonstrate that in a relatively 
short time aid could secure the political health of a region, 
help ordinary people, and promote U.S. commercial interests. 



Encouraged by the success of the Marshall Plan, U.S. in- 
volvement in foreign assistance spread rapidly. It was widely 
assumed that the process of modernization would be easy and rapid 
and that it could be triggered by an infusion of Western technol- 
ogy and American know-how and, as something of an afterthought, 
by the installation of American democratic and participatory 
principles through community development. In 1947 the United 
States assumed the responsibility of Itstopping communisml~ in 
Greece and Turkey, and over the next 2 years the model was ex- 
tended to East and Southeast Asia through the new Economic Coop- 
eration Administration. By 1950 Truman's Point Four program had 
been established through the Act for International Development. 
Subsumed under the Mutual Security Act of 1951 after the outbreak 
of the Korean War, the Point Four program had little impact on 
Africa during Truman's Administration, although some assistance 
was channeled to British and French territories through the 
colonial powers. 

2.2 The Eisenhower Years: 1954-196Q 

During the Eisenhower years foreign assistance was char- 
acterized by a strong concern with security. Increasing criti- 
cism of the ineffectiveness of aid led to a number of legislative 
and administrative responses; most significant was the emergence 
of the Development Loan Fund. 

The Cold War cast its shadow over U.S. assistance to Africa 
in these years. References to potential communist influence in 
Africa recur throughout the programming documents of the Inter- 
national Cooperation Agency (ICA), A.I.D:s predecessor (see, for 
example, ICA 1958, 195; ICA 1960, 83). The few activities that 
the United States undertook in Sub-Saharan Africa were managed by 
a 'desk1* in the Europe bureau of ICA. 

Early U.S. interests in Sub-Saharan Africa were shaped by 
the British presence on the continent. Assistance grew as 
British dependencies moved toward independence because it was 
expected that "British assistance... [to its territories would] 
not be available at... current levels following independencef1 
(ICA 1958, 195). Thus, the United States stepped in to ensure a 
peaceful transition to governments oriented to the Western point 
of view. Noticeably absent in the documents of this period are 
comments pertaining to French-speaking areas of Africa. 

At this time technical assistance to Africa was still in- 
formed by the conviction that the United States knew what had to 
be done and that the assistance effort was only temporary, 
requiring annual approval for its continuation. Regarding agri- 
culture, it was assumed uncritically that available technologies 
were appropriate to African conditions and that they would 



diffuse rapidly if seeded thorough agricultural extension 
services. 

2.3 The Kennedv years: 1961-1963 

Under the Kennedy Administration, emphasis was put on pur- 
suing political security and mutually beneficial econom:ic growth 
through new developmental initiatives to foster economic "take- 
off." The launching of the Decade of Development was given 
impetus in 1961 with the passage of the Foreign Assistance Act 
establishing the Agency for International Development (A.I.D.), 
which combined and supplanted the ICA and the Development Loan 
Fund. 

Other organizational changes were also made, including the 
creation of functionally specific funding categories. Among them 
were development loans and grants for long-range economj.~ and 
social development, support for "urgent strategic and political 
requirements," and contributions to multilateral 0rgani::ations 
(A.I.D. 1961, 19). Four regional bureaus were also created, 
including one for Africa. The large technical offices, such as 
the Food and Agriculture Office, were dissolved and the functions 
included in the bureaus. 

Two significant operatlonal changes were also made. One was 
the creation of the "no-year funding" category. This w ~ s  intend- 
ed to correct the several "major disadvantages" of annuzl funding 
levels, particularly "the pressure on A.I.D. personnel to enter 
into hasty obligations of funds prior to the end of the fiscal 
year or face the loss of funds, with future funding in subsequent 
fiscal years being uncertain1* (A.I.D. 1962, 19). No-year funding 
was also intended to reduce the significance of any particular 
annual aid level as a sign of U . S .  political approval. Finally, 
it was hoped that no-year funding would enable officials of 
A.I.D. and the recipient country to negotiate projects and pro- 
grams in good faith. The other operational change was the crea- 
tion of a research budget to be used to address issues of world- 
wide development importance. Agricultural research was one of 
several topics addressed. 

The Kennedy Administration was faced with growing concern 
over the economic effects of foreign aid on the U.S. economy. 
The central issue was the effect of aid on U . S .  trade, compe- 
tition, and balance of payments. Because foreign aid is not a 
good whose supply and demand is regulated by the market, a poli- 
tical equilibrium had to be sought. In response to this problem, 
procurement was increasingly tied to U . S .  sources. Already in 
1959, about 47 percent of ICA monies had been spent in the United 
States. By FY 1962, tied aid had risen to 73 percent of obliga- 



tions and was projected to increase further (A.I.D. 1962, 
47-48). 

In Africa the Kennedy Administration identified an urgent 
need to assist with the "long-range process of nation building" 
in the newly independent nations (A.I.D. 1962, 145). Continuing 
concern with East-West relations is evident in A.I.D. program 
documents, which noted that "the African peoples are preoccupied 
with their own problems and are not as aware of or concerned 
about the conflict between the free world and the Communist bloc 
as ... [the United States] might wish. Nor do they always have a 
full understanding of the real nature and the crucial seriousness 
of this conflict" (A.I.D. 1962, 145). U.S. assistance, it was 
argued, would help them remain free of other influences until 
they became aware of the political situation. 

Countries were divided into three categories, which deter- 
mined the type and amount of assistance they received. The first 
group included nations that had most of the 'rprerequisites for 
development other than adequate external assistance" (A.I.D. 
1962, 146). These prerequisites were a public administration 
that was relatively well advanced, or at least the strong nucleus 
of one; long-term prospects for political stability; and, by 
implication, an adequate planning capability. Countries in this 
category "would generally receive priority attention in the 
allocation of U.S. development assistancew (A.I.D. 1962, 146). 
Under these criteria, Tanzania and Nigeria were judged to be 
qualified and were given access to flexible no-year funds. 

Countries in the second category lacked some of the pre- 
requisites for development, including adequate leadership, 
trained manpower, and planning capability. IfAssurances of 
financial assistance over an extended period of time would be 
considered prematureu for these countries (A.I.D. 1962, 146). 
Assistance was to be directed to activities in which the country 
itself was making an effort. It could also be directed to 
improving manpower and basic economic facilities. 

The third category consisted of Itnewly independent countries 
and dependent territories which are not likely to reach a point 
of becoming self-sustaining for some time to comet8 (A.I.D. 1962, 
147). Aid to these countries would have to be flexible, experi- 
mental in nature, and unlikely to create an obligation for in- 
creased Support by the United States or other donors. 

During the Kennedy years A.I.D. bilateral programs expanded 
exponentially. By 1965 the Agency had field Missions and pro- 
grams in the great majority of the newly independent Sub-Saharan 
nations. 

The dominant development paradigm retained its emphasis on 
the need to spread existing technologies. The transfer and 



extension of U.S. agricultural technology continued to be 
regarded as the best way to ensure that the rural sector could 
contribute more to development. The assumption that available 
technology was relevant to situations in developing countries was 
only beginning to be questioned. 

At the same time, the development paradigm was broadened and 
further articulated by a line of reasoning developed in W.W. 
Rostow's influential work on the "stages of de~elopment.~~ 
Rostow himself served during the Kennedy Administration in the 
Department of State, of which A.I.D. was a part. His work sug- 
gested specific objectives concerning what had to be done to 
achieve development and presented targets and a rough timetable 
for this to take place. Rostowls assessment of the nature of 
development helped to sustain the optimistic belief among Ameri- 
cans and Africans alike that it would take about 10 years to 
achieve self-sustained "take-off" in Africa. 

Although there is not necessarily a bias against agriculture 
in Rostowls thesis, his emphasis on increased savings, invest- 
ment, and productivity through industrialization may have led to 
the neglect of the role of agriculture. Taxing agriculture to 
finance industrialization, a pattern already establishe,l in 
Africa, was encouraged under this approach. The Rostowian ethos 
also appears to have reinforced the bias of many African leaders 
and planners in favor of capital-intensive agricultural develop- 
ment. 

Agricultural research received little support, not only 
because of the optimistic extension bias already noted but also 
because A.I.D. personnel believed that funding research would 
violate the spirit of A.I.D.ls restriction on supporting food- 
grain production that conflicted with U.S. interests. A.I.D. 
did, however, try to strengthen higher education, inclu~ling 
agricultural education, and to foster cooperation and coordi- 
nation at the subregional level. 

2.4 The Johnson Years: 1964-1968 

Shifts in A.I.D.'s African assistance program durlizg the 
Johnson years reflected the growing skepticism concerning the 
effectiveness of aid, as well as the increasing scale of the 
Vietnam War. 

The traditional security arguments for giving assistance to 
Africa remained essentially unchanged. A.I.D. document:; from the 
period note that "Communist attempts to gain footholds in Africa 
continued in 1965... but suffered setbacksu (A.I.D. 1966, 184). 
The following year, A.I.D. documents claim that the "Soviet bloc 
and Chinese Communists are making a determined bid for influence 



in East Africaw (A.I.D. 1967a. 265). Other references to the 
communist threat are scattered throughout A.I.D. budget requests 
to Congress (A.I.D. 1965, 180, 183, 191; A.I.D. 1967a, 259); but 
the argument appears to have lost some of its influence with the 
Congress in light of the events in Vietnam. The undeclared war 
was making increasingly large fiscal demands, while A.I.D.'s 
growing association with the Central Intelligence Agency (CIA) 
and "public safetyso programs (i.e., police training) were 
undermining its public image. 

During the first half of the Johnson period there was little 
change in A.I.D.'s Africa strategy. But as the Vietnam War 
became an increasing burden on the U.S. Government budget, A.I.D. 
felt the impact. The central question was how foreign aid could 
be made more effective. The Administration responded to these 
concerns by making two major changes in the way A.I.D. operated. 
The first change, the introduction of program loans, was Agency- 
wide. The second, retrenchment to fewer bilateral programs 
complemented by regional and multilateral modes of funding, was 
specific to Africa. 

The introduction of program loans in 1965 was intended to 
increase the effectiveness of aid without increasing funding 
levels. Donor policies and funding biases had been creating 
problems for aid recipients. The "preference of many aid donors 
for financing specific large projects . . .  [had] reinforced the 
tendency in many less developed countries to over-emphasize 
large-scale public sector projects and to neglect small invest- 
ment and the private sectorou (A.I.D. 1965, 19). Program loans 
would correct this tendency, it was hoped, by "providing incen- 
tive for major improvement in self-help . . .  reforms and improved 
development policies . . .  [they would also] provide the logical 
opportunity for review and agreement on the countries' general 
economic policies, often in conjunction with the I M F  [Interna- 
tional Monetary Fund] and IBRD [International Bank for Recon- 
struction and Developmentlo' (A.I.D. 1965, 2 0 ) .  Initially, the 
focus of the discussion was on the Near East, Asia, and Latin 
America rather than on Africa. 

The following year A.I.D. presented a more comprehensive 
statement of its change in emphasis to Congress. The major 
components were greater attention to policy formulation, promo- 
tion of the private sector, institution building, and techno- 
logy. 

A.I.D. began to regard small farmers as more "rationalss than 
it had previously. The Agency noted that agriculture was "the 
largest private sector in the less developed world. .. [and that] 
no farmer [would] adopt new technology unless [conditions made 
it] rational for him to do sov (A.I.D. 1966, 14-15). A.I.D. 
proposed to address this problem by providing and training ex- 
perts to help create good policies for farm progress. Among the 



elements considered essential for success were land re!form and 
credit. 

It was argued that I1by making [program] loans conditional on 
adoption of more liberal policies, A.I.D. [could] double their ... effect1' (A.I.D. 1966, 29). Once again, the United States was 
claiming to know what the problems were and how to solve them. 
U.S. technology was still perceived to be appropriate, and the 
poor policy environment was blamed for preventing large-scale 
adoption of improved techniques. In FY 1967, about one-third of 
A.I.D.*s agricultural assistance supported this program loan 
concept by financing the exportation of fertilizer and of U.S. 
equipment and engineering skills to build plant capacity in the 
countries themselves (A.I.D. 1966, 19). 

The U.S. private sector was involved through an expansion of 
the investment guarantee program. Cooley loans (based on local 
currency generated through the sale of PL 480 commodities) and 
investment survey programs were already available. The August 
1965 report by the Advisory Committee on Private Sector Invest- 
ment in Foreign Aid helped formulate this policy thrust. A.I.D. 
also supported and encouraged nongovernmental organizations to 
expand their development activities (A.I.D. 1966, 33). Moreover, 
it gave "increased assistance...to help create or expand exten- 
sion systems, cooperative and farm credit associations, agricul- 
tural training schools, marketing outlets, and rural transport 
systemsN through greater involvement of land grant colleges, crop 
associations, and specialized Federal agencies. In part these 
new thrusts were an attempt to broaden the base of support for 
foreign aid. The strategy was not an unqualified success. 
Assistance to agricultural research remained a small component-- 
perhaps, as one study suggests, because the Administration was 
still grappling with periodic problems of surplus production at 
home. 

The institutional development of agricultural col:.eges in 
Africa was less controversial than was directly productive 
research. In any case the impact on production would be long in 
coming, thus less threatening to U.S. interest groups. 

The second major change in A.I.D.*s activities in Africa was 
based on the recommendations of a report by Ambassador Edward 
Korry, which was commissioned by President Johnson. Tt.e report, 
which is still classified, recommended three main chan2es in U.S. 
assistance policy for Africa: 

- - A shift toward a multilateral and regional framework. 
Multilateral organizations would take the lead, and 
A.I.D. would fill in with specific activities (A.I.D. 
1967b, 3 ) .  



Substantive emphasis on education and training, food, 
population, health, private sector, and physical 
infrastructure. 

A change in A.I.D.'s organizational structure in 
Africa. Only 10 of the 33 Missions and field offices 
were allowed to stay in operation. The remaining 22 
were phased out as projects underway were completed. 
A.I.D. would "make no new bilateral development loan or 
technical cooperation starts [new projects] in these 
countriest1 (A.I.D. 1967a, 261). 

During the first years of this period the foreign aid pro- 
gram was increasingly criticized in Congress. Its support eroded 
badly. Although the foreign assistance bill had been defeated in 
1971, the foreign aid program survived by slim margins on con- 
tinuing resolutions until the passage of the New Directions 
legislation in 1973. 

Disillusionment with A.I.D.'s effectiveness was based in 
part on a growing body of studies showing that low-income groups 
were not benefiting from economic development efforts. Unhappi- 
ness with the conduct of the Vietnam War and the problems of the 
Nixon Administration were undoubtedly also contributing factors 
to the disillusionment. 

The substantive changes introduced by the New Directions 
legislation in 1973 included the following: a greater emphasis 
on project aid directly targeted to low-income groups; an 
emphasis on greater participation of intended beneficiaries in 
identifying their needs, designing solutions, and evaluating 
results; and a redefinition of authorization and appropriation 
categories as functional sectors (food and agriculture, health 
and population, and education and human resources). The legis- 
lation also had the effect of greatly reducing support for agri- 
cultural research, higher education, infrastructure, and large 
capital projects. The unfortunate impact of this interpretation 
of the New Directions legislation on A.I.D. programs in Africa is 
discussed at greater length in Section 6. 

A.I.D.ls task of coping with the major policy shifts of the 
New Directions legislation were exacerbated by personnel and 
management changes that had also been set in motion by Congres- 
sional unhappiness with A.I.D.1s performance and with its role in 
Vietnam. The most important of these were as follows: 



-- A reduction in A.I.D.ls work force and operating budget. 

-- A deliberate decision to retain and recruit development 
"generalistsw as direct-hire employees and to hire 
experts and technicians as needed on fixed-term con- 
tracts. A.I.D. thus suffered attrition and aging in the 
ranks of its economists, agriculturalists, anfl others. 

-- Changes in the way A.I.D. managed its program cycle, 
which had the net effect of greatly centralizing control 
in Washington. The amount of bureaucratic paperwork was 
increased exponentially by introducing a three-tiered 
system of complex and detailed project documentation and 
a more time-consuming and repetitious system of project 
review. The effects of these changes are discussed in 
Section 5. 

At the same time that A.I.D. was being stretched thin by the 
need to increase its llbureaucratic prod~ctivity~~ with reduced 
personnel resources, unforeseen circumstances were leading it to 
quietly abandon the policy of retrenchment that it had adopted in 
response to the Korry Report. With the growth of assistance in 
the aftermath of the Sahelian drought in the early 1970s, the 
regional approach was gradually replaced once again by a steadily 
increasing number of bilateral programs and Missions. The com- 
bination of rapid expansion in country coverage, seemingly un- 
workable new policy guidelines, and a reduced work force did 
little to improve the morale of A.I.D.ls employees or t.he integ- 
rity of its work. 

There were no dramatic developments in A.I.D.16 African 
program during the Carter years. The Carter Ac¶ministra.tion and 
the Congress continued to support the New Directions pcllicies, 
with somewhat more emphasis on human rights and some hair-split- 
ting rhetoric on the I1meaning of basic human needs." Ilodifica- 
tions in PL 480 (Title 111) enabled A.I.D. to program food aid 
for up to 5 years and to convert the loan to a grant if agreed- 
upon policy reforms were made by the recipient government. 

Initially, A.I.D.ls budget increased moderately; the number 
of full Missions in Africa continued to rise and personnel ceil- 
ings in the field began to creep upward in grudging recognition 
by the State Department that small, targeted projects were labor- 
intensive. A.I.D. staff in Kenya and Tanzania, for example, 
which had declined by 53 percent and 22 percent, respectively, as 
a result of the Korry Report, had grown by 65 percent and 43 
percent by the end of 1979. By the close of Carterls term, 
however, the U.S. Government's fiscal health was becoming a major 



national issue. The planned expansion of foreign assistance was 
checked, and the theme in Congress and A.I.D./Washington was to 
lido more with less." Tighter money and personnel levels were 
being planned. 

Tension between A.I.D./Washington and the field continued to 
engender bureaucratic maneuvering. The Missions sougllt and 
attained increased authority for project approval, while 
Washington added new country-level analytical reporting require- 
ments and review procedures. 

Toward the end of the Carter years the limitations of the 
New Directions projects became more and more evident. Problems 
of project proliferation, recurrent costs, and excessive state 
control of markets and input supplies could not be ignored. 
These factors, and the looming economic crisis brought on by 
structural adjustment, world economic recession, and the renewal 
of the Cold War all harbingered the changes that were to come to 
A.I.D. under the Reagan Administration. 

In several important respects the Reagan years have seen 
A.I.D. return to earlier approaches to assisting Africa. Leader- 
ship in foreign aid has shifted once again from the Congress to 
the White House. There is renewed concern with the spread of 
communism, the role of private enterprise, and the development of 
trade and commercial links between the United States and the 
developing nations. Once again, A.I.D. is giving program assis- 
tance in hopes that African governments will make policy reforms. 
Institution building, particularly in connection with agricul- 
tural research and higher agricultural education, are once again 
in favor. 2 

The rationale for these changes was familiar. Against the 
background of concern with growing fiscal problems at home and 
skepticism about foreign aid, the Administration developed a 
rlnewlf initiative to increase the effectiveness of A.I.D. The "do 
more with lessv theme, started under Carter, was modified to "we 
can do more with less because we will pursue a different 
approach." New Directions lost favor as the dominant philosophy, 
supplanted by policy dialogue, the private sector, technological 
transfer, and institution building. 

2~he need for increased spending on agricultural research and 
higher agricultural education and for policy changes by African 
governments was recognized to some extent even before the Reagan 
Administration took office. 



To a considerable extent A. I .D. 's "new" approach, however 
correct it may ultimately prove to be, was born of necessity. 
With personnel levels cut back still further, the Agency could 
not continue its labor-intensive targeted project approach. 
Focusing on policy reforms through nonproject assistance (similar 
to the program loans of an earlier period) would enable A.I.D. to 
concentrate its remaining technical resources on the mac!roeco- 
nomic problems of developing countries. The expected policy 
improvements would create an environment more conducive to 
private-sector investment, hence development. Technoloqy trans- 
fer and institution building would enable this process to proceed 
more rapidly and efficiently. Money was shifted into the faster 
disbursing Economic Support Fund account to increase the flexi- 
bility of U.S. response to these needs--and to political needs as 
well. 

This shift from project to program aid also coincided with 
the growing recognition by the donor community of problems 
involving absorptive capacity and recurrent costs, particularly 
in Africa. The fast-disbursing Economic Support Fund would 
address the short-term fiscal needs of the recipient, show U.S. 
support, and maintain aid levels with fewer personnel. 

Judgments concerning the merit of what A.I.D. has accom- 
plished need to be tempered with an appreciation of the extraor- 
dinarily fluid and difficult foreign policy environment in which 
the Agency has had to operate. The next section reviews the 
instability in the funding for Africa that accompanied the vari- 
ous policy shifts. 

3. VOLUME AND COMPOSITION OF ASSISTANCE 

The amount and type of assistance provided by A.I.D. to the 
six countries included in this study shifted in response to 
changes in U.S. foreign policy, attitudes toward foreign assis- 
tance, and the prevailing views of how best to assist Africa. 
This section provides information on A.I.D.*s activities in each 
country--levels, breakdown, and evolution--as background to the 
assessment of A.I.D.'s effectiveness in the following sections. 

The countries chosen for the overall MADIA project exhibit 
both similarities and differences in their resource endovments, 
their agricultural performance, and their agriculture-re;ated 
policies. The countries also reflect similarities and djffer- 
ences in A.I.D.'s approach to supporting agricultural and rural 
development. The types of A.I.D. support in these countries are 
representative of A.I.D. assistance in Africa in general. For 
example, the share of A.I.D. funding for education and acricul- 
ture in the six countries is similar to that for Africa as a 



whole, and food aid represents one-fourth to one-third of U.S. 
assistance for the six countries and for all of Africa. 

This section begins with an overview of aggregate funding 
levels for U.S. assistance to Sub-Saharan Africa, followed by an 
overview of the levels, and changes over time, of assistance to 
the six countries. A synopsis of each country program, drawn 
from the individual country studies (Dijkerman 1987a, b, c; 
Jaeger 1987a, b, c) summarizes the evolution of A.I.D.'s 
activities. Next, a detailed breakdown is given of each A.I.D. 
country program by sector and subsector, with the focus on the 
shifts in emphasis over time and the differences among the six 
countries. Finally, regional and centrally funded activities are 
considered. 

3.1 Overview of U.S. Assistance to Sub-Sa- 

U.S. assistance to Africa has been prjmarily economic, with 
less than 10 percent going to military support. The economic aid 
has been provided primarily for development programs, for food 
aid, and for budgetary support under the Economic Support Fund. 
Traditionally, Africa has not been the focus of U.S. economic 
aid, receiving only about 5 percent of the worldwide total before 
1978. Since that time Africa's share has risen above 10 percent. 

In constant 1983 dollars, U.S. assistance to Africa was more 
than $1 billion a year in the early 1960s. After declining for 
over a decade, U.S. assistance to Africa began to rise again in 
the mid-1970s. Only in the past 3 years has U.S. assistance 
reached levels similar to those of the early 1960s (Figure 1). 
The increased U.S. assistance to Africa since 1975 corresponds to 
the growth in Economic Support Fund programs; economic aid from 
other sources has remained relatively constant. A.I.D. funding 
has consistently accounted for between one-half and two-thirds of 
total U.S. economic assistance in Africa, which also includes 
food aid, the Peace Corps, and several minor programs. 

The main funding sources of U.S. assistance to Africa have 
changed dramatically since the 1960s, when development programs 
dominated. Since the mid-1970s, both food aid and Economic 
Support Fund programs have grown in relative and absolute terms. 
Since 1980 the two together have constituted more than half of 
all U.S. economic assistance to Africa: of the total $1.1 
billion in aid to Africa in 1984, $333 million was food aid and 
$346 million was Economic Support Fund assistance. 

Economic Support Fund programs, intended to serve U.S. 
political, security, and economic objectives, provide a rapid- 
disbursement instrument that is more flexible than other forms of 
economic assistance. Assistance can take the form of commodity 



import programs, cash/budgetary support, or project aid. Econo- 
mic Support Fund assistance was used in Africa for a brief period 
in the early 1960s; in the mid-1970s it reemerged as an important 
part of the aid program. Commodity import programs ha7re account- 
ed for most Economic Support Fund assistance since 197!1, although 
cash/budgetary support has risen since 1983. Project aid has 
accounted for about 20 percent of Africa's Economic Suimort Fund - - 
programs since 1980 (copson et al. 1986). 

Figure 1. U.S. Economic Assistance to Africa, 1963-1984 
(in constant 1983 dollars) 
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3.2 Assistance Proarams in the Six Studv Countries 

The amount and the type of U.S. assistance to the six coun- 
tries in the study differ considerably (see Table 1). Nigeria 
had the largest program, with a total of $1,208 million in U.S. 
assiatance in constant 1983 dollars between 1963 and 1984. Kenya 
had the second largest program ($836 million), followed by 
Tanzania ($645 million), Senegal ($429 million), Cameroon ($278 





million), and Malawi ($191 million). (Military aid went only to 
Kenya and is excluded from these figures.) Of total U.S. assis- 
tance to Africa, Nigeria has received more than 6 percent while 
Malawi has received just under 1 percent. Their shares of A.I.D. 
funds differ slightly from the shares of total U.S. assistance; 
of A.1.D funds, Nigeria received 8.7 percent and Malawi 1.4 
percent. j 

The ranking of the six countries is quite different when the 
measure used is per capita aid averaged over the 22-year period. 
With a population of only 6 million, Senegal's average annual 
assistance was by far the highest: $3.25 per capita. Kenya 
ranks second with an annual average of $2.10 per capita. 
Nigeria, with 90 million people (a population 50-percent larger 
than that of the other five countries combined) is lowest, with 
an annual average of $0.61 per capita. 

AS a share of each country's gross domestic product (GDP), 
U.S. aid to Senegal and Kenya has averaged 0.77 percent, followed 
closely by Tanzania and Malawi at about 0.65 percent. Cameroon 
and Nigeria, both petroleum exporters, received much smaller 
amounts relative to their GDP. 

3.2.2 W q e s  over 

The levels of U.S. assistance to these six countries have 
fluctuated widely over the past 25 years, in part because of 
changes in U.S. funding levels for Africa as a whole. Figures 
2A-3B depict the large year-to-year variation in obligated 

3~ recent report of the Congressional Research Service (Copson et 
al. 1986) provides a convenient summary of A.I.D. assi!;tance to 
Sub-Saharan Africa for the period 1946 to 1985. The following 
table, in millions of 1985 dollars (rather than in the 1983 
dollars used in this chapter) shows the ranking of foul- of the 
six countries in this study: 

1 Zaire $1,895 
2 Sudan $1,687 
3 Nigeria $1,305 
4 Ethiopia $1,298 
5 Liberia $1,181 
6 Ghana $1,128 

7 Kenya $951 
8 Somalia $812 
9 Tanzania $065 
10 Zambia $537 
11 Senegal $508 

A breakdown by 5-year periods from 1960 to 1985, also included in 
the report, shows the sharp changes over time in country empha- 
sis. 



funds.4 Figures 2A and 28 include total U.S. assistance for all 
six countries; Figures 3A and 3B show A.I.D. funding for the 
three largest and the three smallest programs, respectively. 
Only those obligations that are clearly attributable to a speci- 
fic country are represented in the figures and tables. Regional 
accounts are discussed below. 

AS the focus of U.S. foreign assistance in Africa in the 
1960s. Nigeria enjoyed annual levels of aid that were by far the 
highest of the six until 1973 (see Figures 2A-3B). Tanzania also 
got special attention, receiving "no-year fundingw during that 
period. But since the mid-1970s A.I.D. programs in Nigeria, and 
more recently in Tanzania, have been curtailed. Kenya is the 
only country in which U.S. economic assistance has gradually 
grown over the entire period, a trend explained by Kenya's in- 
creased political importance to the United States. Malawi, 
Cameroon, and Senegal all experienced low and somewhat erratic 
funding levels until the mid-1970s (see Figure 3B). Since that 
time each country has had an A.I.D. Mission and a growing pro- 
gram. 

The share of U.S. aid in total official development assis- 
tance varies considerably for each of the six countries and over 
time, but is generally small (see Table 2 and Figures 4A and 4B). 
This means that national economic indicators cannot be used to 

4 ~ . ~ . ~ .  financial data are recorded in two forms, obligations and 
expenditures. Obligations are incurred when grant or loan agree- 
ments (or amendments to them) are signed with a recipient govern- 
ment, university, private voluntary organization, or cooperative 
development organization. Purchase orders, contracts, and other 
documents specifically target funds to be spent from obligated 
amounts. The term expenditure is used when funds are actually 
disbursed against a commitment for goods and services. Accruals 
arise when goods and services have been delivered but payment has 
not yet been made. Negative obligations can occur when excess 
funds are fldeobligatedll and either returned by the USAID Mission 
to A.I.D./Washington or transferred to another project, or when a 
project is terminated. Negative expenditures can be recorded 
when adjustments to accruals are made. 

Obligations are used here because they more accurately 
indicate the timing of decisions, as well as shifts in A.I.D.'s 
strategy or focus in a country. Expenditures are prone to exhib- 
it a lagged responsiveness to these shifts. How much expendi- 
tures and obligations diverge depends on the project. In some 
cases funds are obligated regularly over the life of the project; 
in other cases the entire project cost is obligated in the first 
year of the project. As a result, the year-to-year variation in 
funding for particular projects or sectors may be exaggerated 
when obligation data are used. 



Figure 2A. U.S. Economia h i s t a m  to 
Malawi, Kenya; and Tanzania, 1963-1984 

(in constant 1983 dollars) 

- Malawi - Kenya . Tanzania 

136 
120 
110 
100 
90 

Flgum 28. U.8. Ecommlc Ani8trnco to 
Slnrglll, Clmoon, and Nlgwlr, 1963-1984 

(In mnrtant 1083 dollrrr) 

- 
- 
- 
- 
- 

Fiscal Year 
-C Senegal - Cameroon N~geria 

80 - 

6364656667686970 71 727374757677 787980 81 328384 

Fiscal Year 



Figure 3A. A.I.D. Project and Prwram Adstance to 
Nigeria, Kenya, and Tanzania, 1963-1984 

(in constant 1983 dollars) 
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' Table 2. U.S. Share of Total Official Development Assistance for 
the Six Study Countries, 1970-1984 

(percentages) 

country 1970 1971 1972 1973 1974 1975 1976 1977 1978 1979 1980 1981 1982 1983 1984 

Cameroon 4.3 2.5 1.7 1.6 4.5 2.0 2.9 3.4 11.2 5.4 4.4 6.9 9.5 16.7 13.6 

Kenya 15.2 24.8 7.6 17.7 5.0 15.7 9.9 29.1 22.8 8.4 16.7 12.0 14.2 20.2 14.9 

Malawi 20.5 1.9 4.0 43.8 1.2 26.9 3.9 3.7 0.4 4.0 5.1 7.5 7.5 6.9 6 .l 

Nigeria 42.7 34.7 31.6 15.9 10.4 13.6 1.3 -1.7 -0.4 0.5 0.0 0.0 0.0 0 .O 0 .O 

Senegal 9.4 6.2 4.1 3.5 7.4 8.6 4.2 12.9 12.6 9.6 12.7 9.7 11.2 10.3 20.8 

~anzania 21.1 14.9 5.4 12.4 6.3 16.6 16.2 8.9 12.2 5.1 4.6 6.0 3 .O 1.2 0.9 



Figure 4A. U.S. Share of Total Official Development Assistance in 
Malawi, Kenya, and Tanzania, 1963-1984 
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Figure 48. U.S. Share of Total Official Development Assistance in 
Senegal, Cameroon, and Nigeria, 1963-1984 
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help measure the effectiveness or the impact of U.S. aid. Only 
in Nigeria did U.S. assistance for the period 1970 to 1984 exceed 
20 percent of total official development assistance--yet Nigeria 
has received almost no aid since the mid-1970s. In Kenya, the 
U . S .  share of total official development assistance has remained 
relatively stable, averaging about 15 percent. In Senegal, the 
share for the 15-year period is 10 percent, resulting from large 
food aid commitments in the early 1970s and the growth of the 
A.I.D. program in the late 1970s. Tanzania received between 5 
and 20 percent of its official development assistance from the 
United States until the late 1970s. The average U.S. shares for 
Malawi and Cameroon during this period are small, except for 
large spikes that represent multiyear infrastructure development 
projects: highway construction in Malawi and railroads in 
Cameroon. 

In general, the leading source of aid has been the former 
metropolitan country. This is true with respect to Kenya and 
Malawi (the United Kingdom) and Senegal and Cameroon (France). 
However, the United States has been the leading source of aid for 
Nigeria for the period under observation, and Tanzania has 
attracted an unusual set of major contributors headed by Sweden 
and including the World Bank, West Germany, and the Netherlands. 

The following synopses are drawn from the individual country 
studies carried out by Dijkerman (1987a, b, c) and Jaeger (1987a, 
b, C) as part of the MADIA study. The A.I.D. program in each 
country is first described and then assessed. 

3.3.1 Niseria 

The emergence of Nigeria as the focus of U.S. for,eign 
assistance in Africa coincided with Nigerian independence and the 
creation of A.I.D. in 1961. The stage had been set during the 
late 1950s by A.I.D.'s predecessor, the International  cooperation 
Agency, which supported several small but significant ,activities 
in agriculture and education. Independent Nigeria was viewed as 
an ideal candidate to demonstrate the potential for ac.1ievements 
in nation building and economic progress through reliance on 
democratic institutions and ties with the free world. 

The first period of A.I.D. involvement in Nigeria, from 1962 
to 1966, saw an unprecedented commitment to Nigeria's ~levelopment 
in support of Nigeria's First Development Plan and in collabor- 
ation with a consortium led by the International Bank For Recon- 
struction and Development (IBRD). A.I.D. made an advance commit- 



ment of $225 million for manpower training and agricultural 
development. Its long-term plans, however, were interrupted by 
the outbreak of civil war in Nigeria in 1966. 

During the war years, from 1966 to 1969, no new projects 
were proposed, but A.I.D. was able to continue most of its 
ongoing activities, except for those in the eastern region. 
Despite the war's disruptive effects, A.I.D. kept its resource 
flows at a relatively stable level. 

From 1970 to 1972 A.I.D. was concerned with postwar recon- 
struction and with reestablishing its program in Nigeria. Addi- 
tional commitments were made to agriculture and education. In 
agriculture, support shifted from extension to research 
activities. 

After 1972 A.I.D. began phasing out its Nigeria program, 
primarily because of the growth of Nigeria's oil industry and the 
widespread view in the United States that the country was now 
capable of financing its own development. Nigeria's GDP quad- 
rupled from 1969 to 1974. The oil boom diverted the Government's 
attention from agriculture. In 1972, A.I.D. proposed a plan to 
develop Nigeria's management and planning capacity, particularly 
in agriculture, so that the Government could better manage its 
oil revenues. But Nigerians were reluctant to agree to the plan 
and eventually rejected it. Believing that Nigeria no longer 
wanted or needed assistance, A.I.D. closed its Mission in 1977, 
and only a small Program Grant continued after 1978. 

Nigeria has continued, however, to benefit from A.I.D. 
assistance through training programs, regional programs such as 
the Semi-Arid Food Grains Research and Development (SAFGRAD) 
program, and A.I.D. support of the Consultative Group for Inter- 
national Agricultural Research (CGIAR), which funds the Inter- 
national Institute for Tropical Agriculture (IITA) and other 
international agricultural research centers active in Nigeria. 
In addition, A.I.D. is currently supporting a small, centrally 
funded health and population program. 

A.I.D.'s Nigeria program was hindered greatly by the disrup- 
tive civil war, the surge in Nigeria's oil revenues, and the 
effects of policy changes and economic turmoil on the agricul- 
tural sector. Nevertheless, A.I.D. appears to have made a sig- 
nificant contribution to Nigeria's agricultural development by 
providing long-term support for agricultural education, including 
sustained support over a 16-year period for Ahmadu Bello Univer- 
sity and support over shorter periods for the University of 
Nigeria at Nsukka and the University of Ife. Moreover, through 
participant training and scholarship programs more than 650 
Nigerians have received a college education in the United States. 



A number of agricultural activities in the 1960s ,and early 
1970s that sought to expand the production of food crops, export 
crops, and livestock were less successful. A tendency toward 
"technological optimismv1 resulted in some costly mista:kes, and a 
failure to adequately monitor the ongoing projects limited the 
extent to which A.I.D. was able to learn from those mktakes. In 
the early 1970s disillusionment with several of these production 
activities led to retrenchment. A.I.D., recognizing that the 
solutions were more complex than it first thought, shifted its 
efforts to research, data collection, and analysis. 

U.S. assistance to Kenya began in the late 1950s ,and 
increased in the early 1960s as A.I.D. activity grew worldwide. 
m e  program in Kenya can be divided into three periods: 1960- 
1972, 1973-1979, and 1980 to the present. In each period, U.S. 
assistance rose both in nominal and real terms over thca previous 
period, reflecting growing U.S. political interest in Kenya. 

In the first period, assistance was low ($4 million a year) 
and it funded primarily technical assistance personnel. Respond- 
ing to the country's lack of skilled manpower and narrow export 
base, the USAID Mission sought to help raise the educational 
level of Kenyans and to diversify agriculture. Aid to education 
was directed at strengthening institutional capacity by training 
Government employees and teachers. In agricultural edxation, 
A.I.D. helped to establish a new agricultural school t'3 train 
extension workers and to expand the University of Naimbi's 
agricultural, engineering, and veterinary schools. To promote 
greater diversity in agriculture, A.I.D. implemented a series of 
livestock projects designed to transfer ranch and rangaland 
technology to pastoralists in the semiarid parts of Kenya. 

The second period began in 1973, coinciding with the intro- 
duction of A.I.D.'s New Directions development strategy, a strong 
Mission effort to increase the size of the A.I.D. program in 
Kenya, and growing instability in the East Africa regicm. Build- 
ing on analyses by the World Bank and the International Labor 
Organization, the Mission concluded that Kenya was entaring a new 
phase of development in which inadequate resources would be the 
most serious overall development constraint. 

In 1975 the United States increased its economic 3nd mili- 
tary assistance to Kenya because it was one of the few stable 
countries in the region and it maintained close relatiams with 



the west. To absorb the increased A. I .D. assistance, projects 
became larger (averaging more than four times the value of proj- 
ects in the previous period.) The New Directions strategy was in 
keeping with the Mission's existing emphasis on livestock; it 
encouraged the Mission to focus on the poor smallholders in arid 
and semiarid areas and to expand activities in densely populated, 
high-potential agricultural areas. Besides continuing to finance 
technical assistance personnel, A.I.D. began to finance the 
construction of roads and buildings and to provide capital for 
agricultural credit and fertilizer. Despite the Africa Bureau's 
reluctance to finance major infrastructure projects during the 
New Directions period, the Mission managed to gain approval for 
two large rural road projects and a large umbrella project to 
finance postsecondary agricultural education at Kenya's main 
agricultural college. 

The beginning of the third period in 1980 was signaled by 
Kenya's growing economic difficulties and by a military agreement 
allowing U.S. access to Kenya's major ocean port. U.S. assis- 
tance to Kenya rose sharply, not only in return for this military 
access but also in response to food shortages, which triggered 
large shipments of food aid. A.I.D. became the largest donor-- 
multilateral or bilateral--in Kenya. A shift in the Agency's 
strategy, combined with the Kenyan Government's growing manage- 
ment problems and its limited absorptive capacity, led to a new 
emphasis on policy reform initiatives and support for the private 
sector. 

In agriculture, policy reform issues taken up by A.I.D. 
after 1980 included liberalization of the maize and fertilizer 
markets. Efforts to reform the politically sensitive maize 
market have now dwindled; efforts to reform the fertilizer sub- 
sector have continued, but in a more collaborative fashion than 
had been the case initially. A.I.D. has also pushed for private 
credit to small and medium-size businesses with links to the 
rural economy. 

The impact of A.I.D.'s activities to increase Kenya's 
institutional capabilities in agricultural education, planning, 
research, and livestock has been mixed. When the outcome has 
been disappointing, the shortfalls seem to have been attributable 
not only to the common difficulties of institution building, but 
also to overly optimistic assumptions in the project's design 
about the ease of changing social and economic relationships. 
And when an institution's capabilities have improved, as in 
agricultural education, the contribution of Kenyans to the design 

5~ilitary aseietance began in 1975 and averaged $18 million a 
year between 1975 and 1979 (in current dollars). A.I.D. assis- 
tance increased from an average of $4.6 million a year in 1963- 
1974 to an average of $21 million a year in 1975-1979. 



and implementation of the A.I.D. project was found to be 
important. 

A number of the activities undertaken by A.I.D. appear to 
have added to Kenya's stock of physical capital by providing 
roads (trunk and rural), buildings, and equipment--even though 
problems of inappropriate equipment and weak maintenance have 
sometimes limited the impact. A.I.D. has also added to Kenya's 
stock of human capital. Through participant training ccmponents 
of projects and through regional training programs more than 
1,800 Kenyans have been trained overseas by A.I.D. 

In the early 1960s U.S. assistance to Tanzania grew as part 
of the general expansion of A.I.D. activities under President 
Kennedy's Decade of DeVelOpm8nt. Throughout the 19608, A.I.D. 's 
agricultural strategy for the country was to support education 
and rural infrastructure projects and to undertake surveys that 
would provide the basis for future agricultural projects. Educa- 
tion and infrastructure projects accounted for over half of the 
approximately 60 projects started during this decade. As a 
result of the USAID Mission's information gathering and analysis, 
changes were made in the program. Thus a major extension proj- 
ect, started in 1955, was phased out in 1967, when it became 
evident that appropriate extension themes were lacking and that 
there were few trained agents with whom to work. 

As the 1970s began, the Mission proposed 15 or so crop, 
livestock, and agricultural education projects based on .the 
results of the earlier surveys. The goal of these projects was 
to build on the previous efforts in education and infrastructure 
by creating research, seed multiplication, marketing, an19 credit 
institutions to service Tanzania's smallholders. During the 
early 1970s roughly two-thirds of the projects were approved. 

The start of this decade also coincided with the Tanzanian 
Governmentcs adoption of a number of policy changes designed to 
implement its new development strategy--a strategy intentled to 
expand state control and broaden the Government's responsibili- 
ties. A.I.D. projects ran into difficulties because of the 
Government's new policies, its lack of commitment to some 
projects, and its inability to support others. Yet throughout 
the 1970s few substantive revisions were made in the A.I,D. 
program, partly because of the similarities between the clevelop- 
ment rhetoric of Tanzania's President Nyerere and A.I.D.'s own 
New Directions approach (as well as the approach of the other 
donors). In addition, the United States had an interest in 
maintaining a good relationship with Tanzania in the wider con- 
text of the political situation in southern Africa. 



Beginning about 1980, the USAID Mission adopted a new ap- 
proach aimed at correcting the distortions caused by Tanzania's 
development policies. This change was encouraged by A.I.D./ 
Washington and, more generally, by a growing recognition of the 
importance of a conducive policy environment for development. 
Although some of these issues--such as Tanzania's agricultural 
pricing and marketing policies--had been raised in the 1960s, 
they had been dropped in the 1970s. In the 1980s, A.I.D. under- 
took a detailed analysis of the impact of Tanzania's domestic 
policies on the agricultural sector in order to develop a consen- 
sus, within the Government and among donors, on the specific 
causes of the sector's difficulties and possible solutions. The 
strategy that evolved sought to reduce the role of government and 
augment the role of market forces in the economy, particularly in 
the agricultural sector. In part, this shift reflected A.I.D.'s 
general concern with policy reform and reliance on market forces. 

Implementation of the new strategy ceased in 1983 after 
Tanzania failed to repay part of earlier A.I.D. development 
loans. A gradual phasing out of the A.I.D. program was set in 
motion. 

The evidence reveals that A.I.D.'s contribution to agricul- 
tural and rural development in Tanzania has been limited by the 
country's chosen development strategy and the resulting general 
deterioration of the economy, as well as by A.I.D.'s failure to 
adjust adequately to mounting implementation difficulties. Under 
these circumstances, A.I.D.'s clearest contribution to long-term 
development has been to add to the country's stock of human 
capital. The sustainability of A.I.D. ' s  contributions to 
Tanzania's stock of physical capital--roads, buildings, and 
commodities--and to its institutional capabilities has suffered 
from a lack of resources for maintenance. 

A.I.D.'s early program in Senegal was small and focused on 
technical advice on education, health, and agriculture. A full 
Mission was originally established but was reduced to two program 
officers by 1965. In 1968 the USAID Mission was phased out, as 
were the Missions in many other Sub-Saharan African countries, as 
a result of the Korry Report recommendations. No new bilateral 
obligations were made with Senegal during this period; only 
through regional activities did A.I.D.'s work there continue. 

The Sahel drought had an enormous impact on A.I.D.'s activ- 
ities in West Africa. In 1975 bilateral projects reemerged in 
Senegal. The first new projects approved were attempts to re- 
store the losses in crops and livestock resulting from the 



drought; they included two range management and cattle fattening 
projects and a cereals production project with a large extension 
component. Within a few years the program grew to encompass such 
major long-term efforts as integrated rural development, irriga- 
tion, research, and planning. 

A.I.D.'s strategy in Senegal was disrupted, beginning in 
1978, when an economic crisis left the country near bankruptcy. 
Shifting its attention away from projects, A.I.D. became involved 
in the structural adjustment and policy reform initiatives 
launched by the World Bank and the International Monetary Fund 
(IMF) in Senegal. Increasingly since 1983, A.I.D. has played an 
important role, along with these multilateral agencies and the 
French, in a coordinated effort to bring about reforms that will 
resolve Senegal's fiscal crisis and stimulate a more productive 
economy. 

An assessment of the Senegal program supports the view that 
A.I.D., responding to the compelling post-drought situation in 
Senegal, undertook a set of agricultural production pr~jects-- 
cereals production, livestock management, integrated rural devel- 
opment--that were complex, unproven, and overly ambitims and 
that did not, in fact, offer the benefits intended. Because of 
the lack of success of these activities, and in response to the 
structural problems facing Senegal, A.I.D. began shifting in 1983 
to a mix of project and nonproject assistance. These 'efforts, 
undertaken in conjunction with the World Bank and IMF, have led 
to significant progress toward several policy reform o~jectives. 

3.3.5 Cameroon 

The A.I.D. program in Cameroon has had four distinct 
periods. The first period, from 1963 to 1967, was characterized 
by low levels of aid and no concentration on any particular type 
of activity. Projects were initiated on their own merits and not 
necessarily as components of an overall strategy for develop- 
ment. Specific needs of the newly independent nation were ad- 
dressed: roads, manpower training, and control of cacoa tree 
disease. Total economic assistance averaged less than $5 million 
a year. 

The second period, 1968 to 1974, brought important changes 
in the way A.I.D. operated, largely as a result of the Korry 
Report. As in many Sub-Saharan African countries, so in Cameroon 
the USAID Mission was phased out. It was only through regional 
activities, spread over several countries, that A.I.D.'s work in 
Cameroon continued. 

The third period of A.I.D.'s involvement in Cameroon was 
shaped by two nearly simultaneous events: the adoption of the 



New Directions legislation in 1973 and the Sahel drought. Bilat- 
eral programs reemerged in most of the countries abandoned after 
1967, and aid flows grew. Emphasis was on helping the rural poor 
(especially in the poorest regions of the country) with programs 
in food, health and population, education, and human resource 
development. At about the same time, the Sahel drought brought a 
great deal of attention to the plight of African countries and 
mobilized support for alleviating the situation. 

Both these events led to a program in Cameroon focusing on 
the northern part of the country, the poorest region and also the 
one most seriously affected by the drought. Among the projects 
launched were ones directed to seed multiplication and cereal 
research, livestock management, rural water supplies, and the 
training of young farmers. 

The fourth period began with a change in Mission leadership 
and a "taking stock" of the experience of the late 1970s. In the 
early 1980s, the overall number of projects was greatly reduced. 
Fewer but larger projects made up A.I.D.'s program. Agriculture 
was emphasized--especially research, management, and human 
resource development. Most of the changes came about not by 
starting new projects, but by phasing out some activities and 
enlarging others. Mid-term and end-of-project.evaluations con- 
ducted prior to 1980 were instrumental in the decisions to 
abandon, renew, or expand specific activities. The result has 
been a more consolidated and focused A.I.D. program. Obligations 
for project and program assistance soared from $7.1 million in 
1980 to $22.0 million in 1984. And the agriculture sector's 
share in total U . S .  economic assistance grew from 25 percent in 
1977 to 80 percent in 1982. 

A review of A.I.D.'s experience in Cameroon leads to several 
conclusions. Among the specific initiatives of the 1960s. 
several have resulted in significant contributions: the Trans- 
Cameroon Railroad still provides an important rail link to the 
port of Douala, and recipients of A.I.D. scholarships and par- 
ticipant trainees can be found in high positions in both the 
public and private sectors. In contrast, many of the projects 
begun in the 1970s after the Sahel drought were less successful. 
Projects were launched under pressure to act swiftly and to focus 
on the very poor; thus they often proved of limited effectiveness 
because of their unrealistic design and short time horizon. In 
addition, projects were sometimes based on assumed benefits about 
specific technologies that were not borne out by experience. 

A.I.D.'s current Cameroon program includes complementary 
components in agricultural education, research, management, and 
planning (including work on an agricultural census and other 
statistics). For the most part, the result appears to be a 
coherent strategy for development focused on agriculture. Having 
a focused program has gained A.I.D. greater influence with the 



Cameroonian Government than the size of its program might other- 
wise warrant. 

3.3.6 Malawi 

Although U.S. assistance to Malawi began in the late 1950s, 
it was insignificant until the early 1960s. At that tine, 
A.I.D./Washington guidelines to the Mission in Malawi were to 
develop a program that would be flexible and experimental and 
that would not involve long-term commitments for future support. 
A.I.D. had concluded that Malawi was not likely to reach a stage 
of self-sustaining economic growth for some time, and U.S. 
resources were to be channeled to countries with greater develop- 
ment potential or political importance. The small program put 
together by the USAID Mission in Malawi focused on education--a 
high priority of the Malawian Government and an obvious need in 
the newly independent country. During the 1960s, the Mission 
developed an average of nearly three new projects a year; these 
included activities to train artisans, teachers, and government 
employees and a project to establish an agricultural college in 
cooperation with the United Kingdom. That institution appears to 
have had a continuing impact in Malawi. A.I.D. also supported 
information gathering and analysis as well as other types of 
educational activities. 

The second period of A.I.D. assistance began with the clos- 
ing of the Mission in Malawi in 1969. This action was Fart of a 
U.S. effort, spurred by the Korry Report, to reduce costs in 
Africa and to focus assistance even more on those African coun- 
tries with the most development potential. In fact, levels of 
A.I.D. assistance to Malawi did not decline during this period 
but actually rose through regional programs spawned by U.S. 
political interests in the region. Malawi was one of the few 
countries whose position on the conflicts in southern Africa 
paralleled that of the United States. A.I.D. implemented two 
large road projects; justified on regional political grounds, 
they constituted the bulk of A.I.D. assistance to Malawi in the 
1970s. In addition, in response to the Government's continued 
request for assistance with agricultural education, A.I.D. funded 
a small education project. Later, it initiated plans to launch 
major new projects in agricultural education and research and to 
reopen the Mission. At the end of the 1970.5, A.I.D. started two 
projects that resumed assistance to institutions it had helped 
establish in the early 1960s and another project that involved 
agricultural research. 

The New Directions strategy of the 1970s, which had a great 
impact on A.I.D.'s programs throughout Africa, largely bfpassed 
Malawi. The A.I.D. program there was regional, with no (country 



Mission to implement the strategy. In addition, the program in 
Malawi had a political justification. 

The Mission in Malawi was reopened in 1980, at a time when 
A.I.D.'s general development priorities began to shift toward 
promoting free markets, private sector investment, and policy 
reform. It was also a time when Malawi's standing with the donor 
community improved. The country was increasingly viewed as one 
of the few in Africa with relatively little serious economic 
distortion and with a government that exercised effective macro- 
economic management. As a result, A.I.D.'s assistance to Malawi 
has risen rapidly in recent years. 

Since 1980 the Mission has begun to pursue an agricultural 
strategy that focuses on expanding Malawi's ability to conduct 
agricultural research relevant to smallholders. In addition, the 
Mission seeks to reduce the role of the Government and to promote 
a greater reliance on market forces, particularly in the agricul- 
tural sector. These efforts are being coordinated with those of 
the World Bank and other donors. Recently approved activities 
include programs aimed at diversifying agriculture, increasing 
private-sector involvement in commercial transport, providing 
management assistance to rural traders, removing the fertilizer 
subsidy, and encouraging the Government to divest assets of the 
principal agricultural parastatal. A new agricultural research 
project that builds on the experience of the earlier one has also 
been undertaken. 

Overall, A.I.D. activities in Malawi have added to the 
country's infrastructure (roads and buildings), skilled manpower, 
and institutional base. The types of activity A.I.D. has chosen 
to support (roads and education) and the participation of 
Malawians in the selection, design, and implementation process 
are factors that account for the positive aspects of U.S. devel- 
opment assistance in Malawi. 

3.4 ectoral S Of A.I.D. Funds 

For each of the six country programs described, A.I.D. 
funding has been broken down by sector and subsector. (See 

6 ~ o r  the period 1978-1984 extensive use was made of the study, 
88Agriculture and Rural Development: Functional Review FY 1978- 
19E4,81 prepared by A.I.D.'S Africa Bureau. For Senegal, Came- 
roon, and Nigeria, funds for individual projects with several 
types of components were distributed among the relevant subsec- 
tors; the shares were estimated from Project Papers and end-of- 
project financial data and remain constant from year to year. 
For Kenya, Tanzania, and Malawi, each project was assigned to the 
dominant subsector. See the country studies by Dijkerman and 
Jaeger for a detailed examination of these data. 



appendix for complete tables.) The particular set of ,categories 
was chosen to reflect the purpose of this study and to facilitate 
comparisons with the other MADIA donor studies. Assig:ning annual 
project funds to specific categories was a time-consuming task, 
one that could not have been attempted for all of Sub-Saharan 
Africa. Missing or contradictory data, especially for the 
earlier years, complicated the task. 

The share of A.I.D. funds allocated to agriculture in these 
countries has fluctuated enormously from year to year, although 
the amounts tended to increase during the 1970s. This trend is 
apparent from the dollar amounts shown in Figures 5A and 5B, 
except of course for Nigeria. 

With total assistance for all six countries combined, as 
shown in Table 3, the average share of A.I.D. obligatims for 
agriculture and rural development comes to 60 percent. Within 
those two sectors, the largest subsectors have been agricultural 
education and training and rural infrastructure, each .dith about 
13 percent. These two are followed by input supply (6.7 percent) 
--which includes both delivery systems such as seed multiplica- 
tion farms and fertilizer import programs--and livestozk (5.3 
percent). Agricultural extension, research, planning and manage- 
ment, and health and population have all received from 2 to 3.5 
percent of the total A.I.D. funds. 

Table 3 also shows that individual countries sometimes 
diverge from this average profile considerably. For example, 
agricultural education is not a predominant subsector in Senegal. 
Rural infrastructure has been of only minor importance in Nigeria 
and Senegal, but has been the largest subsector in Malawi, Came- 
roon, and Tanzania. In Kenya, funding levels have been highest 
for input supply, and in Senegal funding has been highest for 
agricultural extension. The patterns of emphasis over time for 
several of these subsectors are shown in Figures 6A through 7B 
and in the appendix tables. Figures 6A and 6B show that the 
high share of agricultural education in total obligatims results 
from the program in Nigeria in the 1960s and early 1970s and from 
the programs in Kenya and Cameroon in the late 1970s. And 
Figures 7A and 7B show that agricultural extension activities 
became less important at the end of the 1960s than they had been 
earlier, but that after the Sahel drought they were expanded in 
both Senegal and Cameroon. 

A.I.D. bilateral Support for agricultural research is 
recent; earlier assistance to this subsector was thro~qh regional 
and centrally funded accounts. The support for agricultural 
research in Nigeria in the 1960.5, for example, amounte,3 to less 
than 2 percent of the total A.I.D. program in Nigeria at that 
time. As the tables in the appendix indicate, by 1979 four of 
the five existing Missions had expanded their support in this 
area. But the levels have been relatively low. It shamid be 



Figure SA. A.I.D. Aglcultural Assistance to 
Malawi, Kenya, and Tanzania, 1963-1984 

(in constant 1983 dollars) 
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Table 3. S e c t o r a l  Breakdown of U S .  Assistance to  the  S ix  Study Countries, 1963-1984 
( i n  thousands of cons tant  1983 d o l l a r s )  

sector and Subsector Total Percentage Cameroon Kenya l l a l a w i  Nigeria Senegal Tanzania 

A.I.D. P r o j e c t  and 
Program Assistance 

Agr icul ture  
crop production 
Storage & Processing 
Input  S ~ P P ~ Y  
Cred i t  
Research 
Extension 
Education & Training 
Planning Hanagaent  
I r r i g a t i o n  
Marketing 
Livestock 
Fores t ry  
F i she r i e s  

Rura l  Developent 
I n f r a s t r u c t u r e  
Health & Population 
Bducation 
water supply 
C o n u n i t y  Developent  
Indust ry  

Other 

PL 480 Food Aid 836,156 19,827 181,184 12,168 182,541 192,713 247,723 

Other B c o n a i c  A s s i s t a n c e  412.045 44,455 135.071 31,984 82,878 61,545 56,112 

~ o t a l "  3,580,265 271,390 835,674 190,884 1,208,439 428,569 645,309 

pp~p - ~p ~p 

aExcludes m i l i t a r y  assistance. 



Figure 6A. A.I.D. A d a t a m  to Agricultural Education in 
Malawi, Kenya, and Tanzania, 1963-1984 

(in constant 1983 dollars) 

$ Millions 

Fiscal Year 
A Malaw~ - Kenya - Tanzania 

Figure 66. A.I.D. Assistance to Apricultural Education in 
Sene@, Cameroon, and Nigeria. 1963-1984 

(in constant 1983 dollars) 
$ Millions 
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7A. A.I.D. Assistance to Agricultural Extension in 
Malawi; Kenya, and Tanzania, 1963-1984 

(in constant 1983 dollars) 
$ M~lllons 

10 1 

Fiscal Year 
. M . I ~ W I  r-ived no assistance in - Kenya * Tanzan~a 
agricultural extension durrng the 
miad 1963-1984. 

Figure 78. A.I.D. Assistance to Agricultural Extension i n  
Senegal, Cameroon, and Nigeria, 1963-1984 

(in constant 1963 dollars) 
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noted, however, that research has continued to be an important 
part of regional and centrally funded programs for Africa, as 
discussed below. 

Significant programs for developing livestock were under- 
taken in Nigeria and Kenya in the 1960s bee Tables A-2 and A-4 
in the appendix). The Kenya livestock program was continued and 
expanded in the 1970s, while new programs were introduced in 
Senegal and Tanzania. Input supply (which includes production- 
level input support as well as commodity import programs) did not 
receive much attention from A.I.D. until the early 1970s, when 
Kenya and Tanzania received large amounts in this subsector (see 
appendix tables). In Tanzania assistance went for seed multi- 
plication activities, in Kenya for fertilizer imports. 

Investments in rural infrastructure represent an important 
part of A.I.D.'s assistance programs in four of the six coun- 
tries, Senegal and Nigeria being the exceptions (See Figures 8A 
and 8B). A.I.D. loans and grants went to build highways, rural 
roads, and a railroad in Cameroon in the 1960s and early 1970s. 
However, very little has been done in thi?, area in recent years 
because of the Africa Bureau's avoidance of this kind of aid. 

3.5 A.I.D. Resional and Centrallv Funded Accounts 

In addition to the A.I.D. country programs, regional ac- 
counts and centrally funded programs contribute significantly to 
A.I.D.'s total assistance to Africa. More than 10 percent of 
A.I.D. assistance to Africa has been obligated through regional 
accounts. Seven different regional accounts have been used since 
1963, either for specific regions within Africa or for special 
purposes; the accounts involved are presented in Table 4. Sev- 
eral of these accounts administered only minor amounts and have 
been discontinued. 

As Figure 9 shows, the levels of funding for these accounts 
grew during the late 1960s, when as a result of the Korry Report, 
regionally administered assistance was substituted for all but 10 
country programs in Sub-Saharan Africa. Regional funding tapered 
off in the early 1970s before peaking in 1978. The account 
called Africa Regional grew during that period, with the expan- 
sion of several scholarship programs as well as support for 
health delivery and agricultural research. The Southern Africa 
Regional account swelled in 1977 and 1978, largely due to a 
commodity import program for Zambia that was linked to its role 
in negotiating a settlement for majority rule in Zimbabwe. In 
addition to these regional accounts, centrally funded assistance 
plays an important role in A.I.D.'s Africa programs. For exam- 
ple, centrally funded assistance to CGIAR helps to support the 



Figure 8A. A.I.D. Assistance to Rural Infrastructure in 
Malawi, Kenya, and Tanzania, 1963-1984 

(in constant 1983 dollars) 
$ Millions 

1 < , 1 , , , 1 , 1 1 1 1 1 , , 1 , , , 1 1  
-5 J 

63 6 4  65 66 67 68 69 70 71 72 73 74 75 76 77 78 79 80 81 82 83 84 

Fiscal Year 

Fiure  88. A.I.D. Assistance to Rural Infrastructure in 
Senegal, Cameroon, and Nigeria, 1963-1984 
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Table 4. A.1 .D. Regional Projects and Program fo r  Afr ica.  1963-1984 
( i n  thousands of constant 1983 U.S. do l l a r s )  

1963-1966 1967-1970 
~ c c o u n t  Total ~ v e r a ~ e ~  ~ v e r a ~ e l  1971 1972 1913 1974 1975 1976 1977 1978 1979 1980 1981 1982 1983 1984 

Afr ica Regional 677.428 19,691 33,181 41.782 39,613 27.551 21,182 14,237 27,381 38.932 51,289 53.358 41.309 41 ,087 53,392 54,244 48,255 

Central and Uest 
Afr ica Region1 
Sahel 336.915 0 7,921 22.532 25.150 21 ,947 20.127 17,298 21.420 14.433 19,952 22.976 22.179 20,978 32,507 29.990 36,906 

Southern A f r i ca  
Regional 238,742 0 951 3,646 6,034 8.064 4,348 5,785 8.784 66.631 54.022 6,037 5.295 17.168 16.192 16.522 18.661 

East A f r i ca  
Reglonal 37,336 9,677 12,770 3,838 3.256 2.165 1.348 839 1,748 1,517 360 (106) 0 0 0 (77) 0 

Regional U U I D l  
A f r i ca  5.400 1 ,021 4.378 0 0 0 0 0 0 0 0 0 0 0 0 0 0 

Area D e ~ e l  o p e n t  
o f f i ce .  uiamey 33,598 0 0 0 0 0 0 0 6,279 0 25.062 1.223 0 1.035 0 0 0 

Area Oevel opnent 
Of f ice.  Dakar 16.841 0 0 0 0 0 0 0 0 7.337 1.750 7.154 0 0 0 0 0 

- - -------------- 
Total 1,346,260 30,389 59,201 71,798 74,053 59,728 47,605 38,159 65,611 128,851 152,435 91,242 68.783 80,268 102,691 100.679 103,822 

a~nnua l  averages f o r  each 4-year period. 

Sources: USIIID, 'Project Assistance and A c t i v i t i e s  by c w n t r y  and Technical F ie ld;  A.I.D. Dol lar Financed Costs' (various years). 
- 



International Institute for Tropical Agriculture (IITI4) and 
other international agricultural centers active in Africa. 

~igure 9. Annual Levels of A.I.D. Regional Funding for Africa, 1963-1984 
(in constant 1983 dollars) 

$ Millions 
160 r 

Fiscal Year 

For most activities implemented through regional or central- 
ly funded accounts, it is extremely difficult to attribute shares 
of the aid to particular countries. Regionally administered 
assistance has tended to emphasize physical infrastructure, 
education, health and population, and agricultural research. 
Centrally funded activities are not included in these data. 

Traditionally, Africa has not been the focus of 1J.S. eco- 
nomic assistance. Before 1978 Africa received only about 5 per- 
cent of total U.S. assistance; since that time Africa's share has 
risen above 10 percent. In constant 1983 dollars, total U.S. 
assistance for Africa has risen since the mid-1970s, regaining 
levels similar to the high levels of the early 1960s. The 
increase since 1975 has been primarily due to increased use of 
Economic Support Funds and food aid. Together they hiwe 
accounted for more than half of U.S. assistance to Africa since 
1980. 



The U.S. share of total official development assistance in 
the six study countries, as for Africa in general, is relatively 
small. Except for Nigeria, the U.S. share is in the range of 6 
to 15 percent. 

The share of total A.I.D. support to the six countries that 
has gone for agricultural and rural development has fluctuated 
over the years, but has increased since the mid-1970s. Education 
and rural infrastructure have received the largest shares of 
this aid. Agricultural research has received small amounts, 
although this has increased recently. 

An important share of A.I.D. funding for Africa has been 
administered through regional or centrally funded accounts. 
These programs include support for agricultural research, health 
and population, and scholarship programs. 

4. AGRICULTURAL AND RURAL DEVELOPMENT: 
AN ANALYTICAL FMIEWORK 

This section is motivated by the conviction that efforts to 
enhance A.I.D.'s contribution to development require a better 
understanding of the types of activities that merit priority, as 
well as more effective implementation of those activities that 
A.I.D. decides to support. In brief, it is essential that 
A.I.D., other donors, and local governments come to some agree- 
ment about what s- 'e done and what ran be done, given the 
severe financial and mb ,ewer constraints faced by local govern- 
ments and the limited extent to which external assistance can 
overcome those constraints. 

Considerable progress has been made over the past 35 years 
in understanding which activities are of strategic importance for 
agricultural development and overall economic growth. Much of 
this learning process has been based on Asian experience. While 
the lessons from that experience need to be adapted to the dis-. 
tinctive features of Sub-Saharan Africa, they nevertheless have 
widespread applicability to all developing countries character- 
ized by a predominantly agrarian economic structure and rapid 
rates of population growth. 

This section discusses the nature of the development process 
and identifies a number of the elements of a coherent strategy 
for agricultural and rural development. It thus provides a 
framework for assessing the strengths and weaknesses of A.I.D.'s 
activities in the six study countries (Section 6). Unless the 
policies and projects supported by A.I.D. are consistent witn"a 
well-conceived strategy, they cannot be expected to make a sig- 



nificant contribution to agricultural and rural devel2pment, 
however well they are im~lemented.~ It might be obje'zted that it 
is not 'fairu to assess A.I.D.'s activities in the light of 
knowledge and understanding not available at the time that key 
decisions were made. Such an objection has considerable vali- 
dity. Yet most of the insights summarized in this section have 
in fact been available for two or three decades, although they 
have been refined and reinforced by accumulating evidence. 8 

4.1 Nature of the Develovment Process 

One of the most significant advances in economic understand- 
ing during the past 30 years has been the recognition that 
increases in conventional inputs of labor, land, and capital 
often account for less than half of increases in national output 
(Abramovitz 1956; Kuznets 1971, 7 3 ) .  In virtually all countries 
that have achieved impressive progress in agricu1tura:l develop- 
ment, technological change leading to increases in total factor 
productivity--that is, in output per unit of total inputs--has 
been a major source of the growth of agricultural production 
(Haymi and Ruttan 1985, ch. 8; Johnston and Kilby 19-75, chs. 5 
and 6 ) . As emphasized below, fltechnological change,, embraces 
education, research, infrastructure, and other nonconventional 
inputs. 

7~nasmuch as the purpose of this section is to summarj ze what has 
been learned about the design and implementation of wall-con- 
ceived strategies for agricultural and rural developmont in Sub- 
Saharan Africa, critical comments have been elicited from many 
people involved in that learning process. We are particularly 
indebted to Martin Billings, Hans Binswanger, Christopher 
Delgado, John Howell, GleM Johnson, David Leonard, Carl 
Liedholm, Peter Matlon, Richard Meyer, Douglas Nelson, T Ademola 
Oyejide, Scott Pearson, Vernon Ruttan, Kenneth Shapircl, John 
Staatz, Thomas Tomich, Luther Tweeten, and V.S. Vyas for thought- 
ful comments on earlier drafts. We believe that the present 
version comes close to representing a consensus view cf this 
rather large and diverse group. 

8 ~ h e  emphasis in this section and in Section 6 on agricultural 
research, for example, was equally strong in a 1961 article by 
Johnston and Mellor; in a 1969 paper prepared for A.I.D., Mellor 
declared that ttDevelopment of an effective research system is 
probably the most important institution-building job to be 
performed in the development processI1 (1985). 



f Physical. H- and Soc 4.1.1 Accumulation o ial Ca~ital 

Following the work of Harry Johnson, we stress throughout 
this report that development is Ifa generalized process of capital 
accumulation" in which capital includes not only plant, equip- 
ment, and other forms of physical capital and exploitable natural 
resources but also capital embodied in human resources and capi- 
tal in the form of economically useful knowledge and skills and 
effective organizations, both public and private. As defined by 
H.G. Johnson (1969, 9), economic growth is 

a generalized process of capital accumulation, that is, 
of investment in the acquisition of larger stocks of 
the various forms of capital; and the condition of 
being I1developedf1 consists of having accumulated, and 
having established, efficient social and economic 
mechanisms for maintaining and increasing large stocks 
of capital per head in the various forms. 

In contrast, being underdeveloped is a matter not only of 
having relatively small stocks of the various kinds of physical 
and human capital but also of having only weak and inefficient 
mechanisms for increasing those stocks and for keeping "the rates 
of return on them roughly in alignment and high enough to en- 
courage accumulationn (H.G. Johnson 1969, 9). The remarkable 
success of the Marshall Plan in contributing to European economic 
recovery after World War I1 owed much to the existence of 
"efficient social and economic mechanisms for maintaining and 
increasing large stocks of capital per head in the various formsf1 
and for keeping "the rates of return on them roughly in align- 
ment" (H.G. Johnson 1969, 9). Consequently, very high rates of 
return resulted from U.S. financing of strategic investments in 
plant and equipment and in rebuilding war-damaged infrastructure. 
Measures to facilitate technology transfer were unusually effec- 
tive because the human capital and institutional capacity existed 
to absorb and adapt a host of new technologies. 

4.1.2 Achievins Balanced Ca~ital Formation 

The recognition that successful economic development depends 
on the increase in the per capita availability of many 
different types of physical, human, and social capital under- 
scores the complexity of the development process. The design and 
implementation of programs and projects to foster development are 
by their nature very difficult tasks. 

Comparative study of agricultural development has contri- 
buted much to our understanding of this complex process. The 
experience of Japan, Taiwan, the United States, and many other 



countries demonstrates that efficient agricultural progress 
depends on the interacting effects of farm-level and socially 
determined factors. The farm-level factors include the respon- 
siveness of farmers to incentives and their investments in land 
improvement, equipment, fertilizers and other forms of working 
capital, and the acquisition of knowledge and skills. The 
socially determined factors include educational institutions; 
investments in agricultural research, extension, and infrastruc- 
ture; macroeconomic policies; and a host of factors affecting the 
marketing of farm products and the distribution of inputs. 

Agricultural progress in the United States, for example, has 
been the result of interactions within a system of developmental 
institutions: farmers and their organizations, the U.S. Depart- 
ment of Agriculture, the land-grant colleges and universities, 
research and extension programs, private firms, and the Federal 
and state political institutions involved in the formulation of 
agricultural policy (Bonnen 1987). Agricultural progress in 
Japan and Taiwan was also facilitated by striking a proper bal- 
ance between the role of government and reliance on the initia- 
tive of individual farmers and private firms responding to 
market-determined prices. 

The Role and Limits of Government Action and of Price and 
Market Mechanisms. One of the critical issues on the ~olicy 
dialogue agenda in the countries of Sub-Saharan Africa concerns 
the role and limits of government action. Drawing the line 
between direct government action and reliance on price and market 
mechanisms is a complex and sensitive matter. 

Discussions about the role of government in development are 
often dominated by unsupported assertions about the su~eriority 
of laissez faire and counterclaims concerning the superiority of 
planning and direct government action. Much thinking about 
comprehensive economic planning has been based on an implicit 
premise that direct government action could and would somehow 
produce outcomes more purposive, more rational, and more benevo- 
lent than the allegedly "chaotic" results of private firms oper- 
ating in an imperfect price and market system. 

In a seminal work, Dahl and Lindblom (1953) integrate their 
insights from political science and economics to provide a basis 
for making informed judgments about the relative advantages of 
public agencies and private enterprises. They take a broad view 
of organization as a framework for rational calculation and for 
achieving the control whereby groups of individuals determine 
what each should do and seek to ensure that each does what is 
expected. These social processes of calculation and control fall 
into four categories: hierarchies directed by leaders, price and 
market mechanisms, use of voting or related mechanisms of control 
over leaders, and exertion of control among leaders through 
bargaining processes (Dahl and Lindblom 1953, 54). 



In order to make reasoned judgments about the role and 
limits of government action and of price and market mechanisms, 
it is essential to study the distinctive characteristics of 
bureaucracy, "the ubiquitous modern organization within which 
hierarchical processes are most commonly encounteredt1 (Dahl and 
Lindblom 1953, 233). The Dahl-Lindblom framework yields three 
propositions that have great relevance to low-income countries. 

First, all large organizations, public or private, are 
'8bureaucraciest1 and rely heavily on hierarchical techniques of 
calculation and control. In public agencies, the difficulty of 
achieving efficiency is compounded by the fact that they have 
diverse objectives and clienteles to satisfy. Second, private 
enterprises (or independent cooperatives) can be expected to be 
more efficient than public agencies in responding to the cues of 
the price system and in holding down costs. Third, individual 
proprietorships and other small enterprises differ from both 
large public agencies and large private enterprises in not having 
the distinctive characteristics of a bureaucracy. When indivi- 
duals own the firm and its resources, they respond more directly 
to price and profit signals and have little need for hierarchical 
techniques of calculation and control. Such individuals often 
become effective entrepreneurs even though they are totally 
lacking in bureaucratic skills and may even be illiterate. 
"Entrepreneurial and trading skills,t1 notes Hopcraft (1986), "are 
acquired in the market place 'school of hard knocks9 rather than 
in formal educational  institution^.^' 

An idealized model--whether it purports to represent the 
perfect market or the omniscient planner--is virtually useless as 
a standard for judging the efficiency of alternative processes of 
calculation and control in the real world. It is the performance 
of actual institutions that matters. One of the most serious 
pitfalls of comprehensive state planning arises from the dif- 
ficulties of organizing the flow of information on which to base 
the immense number of decisions required in any economy. The 
advantages of decentralized decision-making are especially sig- 
nificant for the rural economy in general and for agriculture in 
particular. The enormous diversity that characterizes agricul- 
tural production, together with the complex interactions among 
resource endowments, technology, institutions, history, and 
cultural heritage, makes it impossible to draw up an ideal plan 
and to devise an optimal set of policies and programs for realiz- 
ing planned targets. A wealth of experience in many countries 
has demonstrated the efficiency advantages of decentralized 
decision-making by independent farm units. 

In general, reliance on markets and prices to allocate most 
types of goods and services leads to a more efficient outcome 
than reliance on hierarchical social arrangements. Moreover, 
reliance on markets for the processes they accomplish best allows 



administrative and analytical capacity to be channeled to those 
activities that only the state can undertake efficiently. 

The problems that arise because of an imbalance between the 
public sector's responsibilities and its resources art? especially 
serious in Sub-Saharan Africa, where the critical resources of 
administrative capacity, analytical skills, and goverrlment 
revenues are in such short supply. The scarcity of trained and 
experienced administrators and professionals has a high cost in 
terms of missed opportunities for development. Enlarqing the 
stock of key human resources can have a very high payoff, but 
inevitably takes time. 

This scarcity of human resources has important implications 
for the choice of development strategy and priorities for foreign 
assistance and for government policies and programs. Deficien- 
cies in administrative and analytical capacity call for three 
responses. First, human and other scarce resources srould be 
allocated to activities with the highest return. In the case of 
the state, that means giving priority to essential put~lic goods 
and services that only the state can provide efficiently. Sec- 
ond, institutional arrangements should be adopted that minimize 
dependence on administration- and analysis-intensive techniques 
for the organization of production and distribution. Third, 
insofar as possible, institutional arrangements should be adopted 
that limit government involvement in production and distribution 
to a facilitating, regulatory, and educational role. For essen- 
tially commercial activities, there are important advantages to 
relying on a price-and-market system, which depends in turn on 
decentralized decision-making by independent economic agents-- 
that is, private firms and independent cooperatives. 

The general proposition that both public and private invest- 
ments of scarce resources in the various forms of capital should 
be balanced "so as to keep the rates of return on them roughly in 
alignment11 is an ideal that can only be approached. The large 
margin of uncertainty in predicting the returns to be realized 
from investments in agricultural research and from eff'x-ts to 
diffuse technical innovations are examples of a pervasive prob- 
lem. Furthermore, com~lementaritie~ and efficient seadences are 
critically important for many investments in physical, human, and 
social capital intended to accelerate the expansion of agricul- 
tural output. The 81designm1 of an agricultural strategf to pro- 
mote efficient, evolutionary change of a complex, dynamic system 



is an art that depends on judgment and inter retation of imper- 
fect evidence as much as on formal analysis. 5 

Induced Innovation: Technical and Institutional. It is 
crucially important that the prices of capital, foreign exchange, 
and farm products and inputs reflect their scarcity value and 
that both public agencies and private firms be guided by those 
signals in allocating resources. Hayami and Ruttan (1971, 1985) 
have directed attention to how relative prices and perceived 
price shifts may influence the decisions not only of farmers and 
of firms supplying inputs but also of agricultural administrators 
and scientists as they allocate scarce resources. 

A developing country has many possible "growth pathsff or 
"patternsff of agricultural development from which to choose. The 
choice of a path will be determined in large measure by the 
nature of the technical innovations that are generated by 
agricultural scientists and adopted by farmers. An especially 
serious consequence of policies that give rise to price distor- 
tions or ignore price signals is that these policies tend to lead 
to a growth path favoring large farms that rely on technologies 
that are inappropriately capital- and import-intensive. Because 
the favored large farms account for the lion's share of commer- 
cial sales, they are able in part to escape the cash income/pur- 
chasing power constraint that is an unavoidable characteristic of 
developing countries in which some 60 to 80 percent of the popu- 

9 ~ h e  World Bank in particular has allocated much research effort 
to developing tools for improving the quality of decision-making 
in the public sector. Several extremely able economists have 
elaborated on the use of social benefit-cost analysis for that 
purpose. Yet a recent article by Nathaniel Leff notes that in 
fact the World Bank's tfpractitioners did not utilize [social 
benefit-cost analysis] because they had available an alternative 
approach that was better suited to their operational needs in 
investment choice for developing countries." He stresses that 
the alternative (which he refers to as an "inter-sectoral 
approachN) has the advantage of being "heuristic rather than 
algorithmic in natureu and of being able to "take account of 
strategic considerations: Lspillover' effects, both over time 
and across activities" (Leff 1985, 70-71). For similar reasons, 
we have reservations about the practical value of social benefit- 
cost analysis in providing guidance for decisions related to the 
design of agricultural and rural development strategies (see 
Johnston 1977, 884-91). The approach adopted here is heuristic 
and emphasizes strategic considerations, including spillover 
effects related to complementarities and efficient sequences. 
Such considerations are especially relevant to the argument 
advanced below concerning the priority that. should be given to 
interrelated health and family planning activities as a component 
of a country's rural development strategy. 



lation and labor force depend on agriculture for their 
livelihood. lo 

Conversely, when relative factor prices reflect the underly- 
ing scarcity or abundance of a country's resources and are 
systematically employed in decision-making, then farmers, firms 
supplying inputs, and even agricultural administrators, and 
scientists are more likely to make choices that foster broad- 
based development and the progressive modernization of the 
country's small-scale farm units. The experience of Japan and 
Taiwan demonstrates the feasibility of the progressive moderniza- 
tion of small-scale farm units based on an efficient sequence of 
labor-using, capital-saving innovations adapted to resource and 
cultural endowments. The specific technologies and the efficient 
sequence of innovations will, of course, be different in the 
countries of Sub-Saharan Africa because of differences in their 
resource endowments, institutions, historical legacies, and 
cultural endowments. 

The dynamic sequences of technical change that are so cru- 
cial to economic growth are invariably associated with changes in 
institutions. Institutions are "the rules of a society or of 
organizations that facilitate coordination among peoplen (Hayami 
and Ruttan 1985, 94). Institutions reflect the conventions that 
have evolved regarding the behavfor of individuals and groups. 
Their interactions help establish expectations about rights to 
the use of resources for economic activities and about the dis- 
tribution of rewards from such activities. It is essential that 
those expectations be sufficiently stable that decisions by 
farmers and other entrepreneurs can be guided by predictability 
as well as rationality. 

Although institutions must be stable enough to provide a 
basis for reasonable expectations in dealings among people, 
"institutions, like technology, must also change if development 
is to occur11 (Hayami and Ruttan 1985, 95). Changes in technol- 
ogy, in demand for products, and in factor endowments are the 
principal sources of demand for institutional innovation. Such 
innovation may result from evolutionary changes such as the 

lO~he reasons for a farm cash income/purchasing power constraint 
and comparative figures on farm cash receipts and expenditures 
for Ethiopia, Taiwan, and the United States are presented in 
Johnston and Kilby 1975, 64-74). In Kenya for the years 1978- 
1980 the cost of purchased inputs averaged about 10 percent of 
the total value of agricultural output. But the purchasing power 
constraint was particularly severe for the smallholders that 
account for the overwhelming majority of farm units in Kenya. It 
is estimated that purchased inputs represent only about 5 percent 
of the total value of their agricultural production (de Wilde 
1984, 15). 



emergence of more efficient market institutions or from spon- 
taneous changes in contractual arrangements, including new forms 
of property rights. However, collective action is often 
required; the creation of publicly supported institutions for 
agricultural research is an important example. 

9 ic Public G . Agricultural 
research is a critical element in strategies for agricultural 
development because of its catalytic role in facilitating tech- 
nological progress. It also exemplifies the essential attributes 
of public goods--"nonrivalness" and ttnonexcludabilitytt in the 
jargon of economics. Nonrivalness derives from the fact that the 
use of new information, say about a practice such as contour 
farming, does not hinder the adoption of that practice by other 
farmers. Hayami and Ruttan (1985) emphasize, however, that 
nonexcludability depends on institutional arrangements. Patent 
laws, for example, make certain kinds of information excludable 
in order to create incentives for inventive activity. 

Public funding of agricultural research is essential because 
investment in such research would be far below the socially 
optimal level if it were left to private firms. The nature of 
agricultural production makes it difficult to restrict informa- 
tion about most types of new farm practices or other innovations. 
This means that private firms would be able to capture only a 
small part of the returns to investments in agricultural 
research. The results of some agricultural research, along with 
certain other goods and services, are tlquasi-public goodst1 
because they can be viewed as a blend of public and private 
attributes. The cost of their use may be borne in part by 
individuals, and some aspects of their use may yield private 
benefits, but the total benefits of their use have a broader 
impact on the economy and on society. Typically, the costs of 
undertaking some activities, such as the establishment of a 
research institute or the implementation of an irrigation proj- 
ect, are too large for an individual or private firm to bear, 
while collective benefits exceed the sum of private benefits. 

Government decisions in Sub-Saharan Africa regarding direct 
government action do not appear to have been much influenced by 
this distinction between public (or quasi-public) and private 
goods. Strongly critical attitudes toward private firms and the 
role of price and market mechanisms are pervasive; they seem to 
derive in part from a paternalistic attitude toward African 
smallholders inherited from the colonial period (Young 1986; 
Leonard 1986). The socialist or Marxist leanings of some govern- 
ments have also been a factor. Moreover, many have argued that 
African smallholders do not respond rationally to economic incen- 
tives because of traditional values. 

That view has been a common justification for agricultural 
price policies that adversely affected farmers9 incentives and 



the availability of resources for expanding production. The 
result has often been paternalistic supervision or control of 
farmers or even direct production by state farms. Independent 
African governments have also justified their reliance on para- 
statals as a means of preventing European trading companies or 
Asian or Lebanese traders from dominating the commercialization 
of agricultural products. These African governments have tended 
to view merchants as parasitic, exploiting both consumers and 
producers. It is often assumed, particularly by policymakers and 
administrators trained in France, that markets are "chaotic1@ 
unless they are I1organized1l by government intervention. 

Governments often have cogent reasons for intervening in 
markets rather than concentrating on providing public goods and 
services. State interventions that involve the administrative 
allocation of scarce resources, including credit, foreign 
exchange, and licenses, can, of course, serve the political needs 
of those in power. In contrast to the impersonal and dispersed 
effects of market mechanisms, the administrative allocation of 
scarce commodities creates a potent political resource in the 
form of patronage. This ability to grant preferential treatment 
can, for example, be used to secure the support of large and 
influential farmers who might otherwise take the lead in 
championing rural interests against the government's constituency 
of bureaucrats, industrialists, and urban workers. It must be 
recognized that many African leaders may have cogent reasons to 
make political and patronage concerns a priority, given the 
fragility of their newly created nations with their often divi- 
sive regional and ethnic differences. 

Among quasi-public goods, rural health and family planning 
programs call for special consideration when deciding which 
activities merit government action. The fact that health and 
nutritional status influences the quality of human resources is 
sometimes used to justify foreign assistance for school lunch 
programs, food subsidies, and similar nutrition and health inter- 
ventions. At the same time, when resources are as severely 
limited as they are in Sub-Saharan Africa, government investments 
in human capital are justified only when they supply public goods 
and offer an opportunity for very high returns. 

Rural health programs focused on infants and small children 
and their mothers seem to satisfy these two criteria. Simple and 
inexpensive preventive and health-promotive activities such as 
immunization programs, oral rehydration, hygiene education, 
nutrition monitoring, and environmental sanitation can :be very 
cost-effective in improving the health of the very young and in 
reducing the excessively high infant and child mortality rates 
that still prevail in Sub-Saharan Africa. Moreover, it appears 
that reaching a certain threshold in improving child survival 
prospects enhances the effectiveness of family planning activi- 
ties. Given the persistence of high fertility and high rates of 



natural increase in African countries, interrelated investments 
in health and family planning can yield extremely high returns in 
per capita well-being. Such interrelated investments increase 
the ftnumeratorll by enhancing the quantity and quality of those 
services, but even more important they slow the increase in the 
population ltdenominator," thereby facilitating increases in the 
per capita availability of food, health services, and so on and 
of the various forms of capital. 

It is surely more than a coincidence that the 10 developing 
countries that achieved llsignificantlt declines in fertility 
between 1960 and 1981 (defined as a reduction in the crude birth 
rate of at least 14 per thousand) have had notable success in 
reducing infant and child mortality. The (unweighted) average 
decline in infant mortality (below 1 year old) over that period 
was from 94 to 43 per thousand, and the average decline in child 
mortality (ages 1-4) was from 13 to 3 per thousand. The cor- 
responding figures for 32 low-income countries, which give a fair 
indication of the situation in Sub-Saharan Africa, were from 163 
to 124 per thousand for infant mortality and from 30 to 21 per 
thousand for child mortality rates (Mellor and Johnston 1984, 
564; Johnston and Clark 1982, ch. 2; World Bank 1985). 

In conclusion, it is inefficient as well as inequitable to 
rely on markets and the response of private firms to private 
demands for public (and quasi-public) goods such as agricultural 
research, education, basic health services, essential infrastruc- 
ture, and macroeconomic stability. Investments of human talent 
and financial resources in such activities will never approach 
socially optimal levels unless the government seizes the oppor- 
tunity for high payoffs by organizing the supply of strategic 
public goods through the hierarchical techniques available to it. 

It is crucial, however, for African governments and for 
A.I.D. and other donors to bear in mind the serious problems that 
have often arisen in Sub-Saharan Africa because of an imbalance 
between the responsibilities assumed by the public sector and its 
available resources. A notable feature of the postwar period has 
been the widespread expectation that activist governments would 
bring the good things of life to the people (Brittan 1984). The 
misguided view that governments (and donors) can solve problems 
with little need to attend to cost seems to have been especially 
pervasive in Africa. It is perhaps all too easy, when foreign 
aid can be readily obtained, to ignore the fact that every gov- 
ernment action has an opportunity cost. But aid has usually been 
available only to launch certain kinds of new projects favored by 
a particular donor agency. 

Thus, instead of achieving a balanced increase in the dif- 
ferent types of physical and human capital required for develop- 
ment, African nations have typically ended up with a mix of 
projects and programs that do not add up to a coherent develop- 



ment strategy. Moreover, serious recurrent cost problems emerge 
because scarce capital, foreign exchange, and manpower are com- 
mitted to a variety of activities, many of which do not merit 
priority given the country's severely limited resources (Howell 
1985). Another common manifestation of the imbalance between 
responsibilities assumed by governments and their available 
resources is the failure to make available the 19counterpartsM 
called for by many aid projects. As a result, much of the poten- 
tial training value of such projects is lost. 

An important objective of foreign aid is to assist govern- 
ments in increasing their I9absorptive capacityw by enlarging the 
supply of scarce human and material resources. It is also essen- 
tial for donors and African governments to give serio~s attention 
to the need to improve their tax systems in order to increase 
government revenues without destroying producers' incentives. A 
serious disadvantage of the de facto taxation of agriculture 
implicit in import-substitution strategies is that turning the 
terms of trade against agriculture weakens farmers9 incentives; 
when the protection takes the form of import quotas rather than 
tariffs, it does not even enlarge government revenues (see Lewis 
1973). Improvements in national tax systems will not be easy. 
In the short run, donors will in some instances have LO recognize 
that if growth is to accelerate,.they will have to finance some 
types of recurrent costs, for example, by supporting agricultural 
research efforts or domestic policy research units. 

4.2 Strateqies for Aqricultural and Rural Developmenl; 

A report by an A.I.D. economist on "The Economic Crisis in 
Africa" (Wolgin 1985) presented at the 1985 Mission D:lrectorsf 
Conference illustrates the uncertainty and lack of consensus 
regarding an effective strategy for development. In his con- 
clusion, the author questions the validity of an emphasis on 
"enhancing the productive capacity of smallholderso' bftcause in 
Africa, "the capacity to develop and transfer product:.vity-en- 
hancing agricultural technologies is limited." He goes on to 
suggest: "Perhaps we should concentrate on manufacturing, or on 
estatesu (Wolgin 1985). 

That statement by a respected A.I.D. economist highlights 
three general problems that have bedeviled the design and 
implementation of agricultural strategies in Africa. First, the 
statement reflects the uncertainty and ignorance, along with the 
tendency to charge ahead of the knowledge base, that have often 
characterized A.I.D.'s approach to this challenge. (Wolgin at 
least leaves open the choice between a possible concentration on 
manufacturing or on estates.) Given the extent of ignorance 
about African agriculture, humility and a willingness to adopt an 
error-embracing approach is essential. Mistakes are inevitable 



and must be recognized as such so that we car? learn as much as 
possible from the hard-won lessons of experience. Second, the 
statement reflects the tendency to concentrate on industry as the 
dynamic growth sector and to penalize and neglect the agricul- 
tural sector. And third, it reflects the great skepticism among 
many African policymakers and foreign advisers about the pos- 
sibility of increasing the productivity of small-scale farm units 
and their assumption that economies of scale (or of farm size) 
are invariably of great importance in agriculture. 11 

Given the unprecedented challenge that now confronts 
the countries of tropical Africa, there is a strong urge to seek 
panaceas ; large-scale , mechanized, "moderntt farms have a strong 
appeal. The need to substantially increase farm productivity is 
not in question. Historically, slow growth in the demand for 
food could be met by increasing the area under cultivation and 
the inputs of human labor. But such a "resource-basedw approach 
is becoming less and less viable because of accelerated popula- 
tion growth. Continued expansion of food imports to meet the 
growing gap between demand and domestic production cannot be 
sustained. Moreover, the resource base for agriculture in Sub- 
Saharan Africa is being degraded in many areas. Indeed, the Food 
and Agriculture Organization's (FA01 recent report, African 
Aqriculture: The Next 25 Years (1986) points to accelerated 
degradation of cropland and forests resulting from rapidly in- 
creasing numbers of people and livestock as one of the six key 
causes of the current agricultural crisis, and it devotes an 
entire chapter to considering ways of halting such degradation. 

Efficient acceleration of the growth of agricultural output 
in Sub-Saharan Africa by means that avoid further degradation of 
the environment is indispensable. This, it seems clear, will 
require a shift from the traditional resource-based agriculture 
to a I1science-based" agriculture in which continuing increases in 
crop and livestock production are made possible by adopting more 
productive technologies and by increasing the use of chemical 
fertilizers and other purchased inputs. 

Although the need for "efficient sequences of innovationslt 
is universal, the nature of the innovations that are appropriate 

llln the context in which it was presented, Wolginfs statement 
that "the capacity to develop and transfer productivity-enhancing 
agricultural technologies is limited1# was an appropriate response 
to lltechnological optimism#o and to misplaced confidence that 
integrated rural development programs would have a direct impact 
on the productivity and incomes of the rural poor. A recent 
analysis of World Bank rural development projects emphasizes that 
costly programs have often yielded very disappointing returns 
because they were based on I1technical packages1' that did not 
measure up to expectations (C.  Jones 1985). 



will vary over time and by location. In many areas, agroclimatic 
conditions are so unfavorable that the potential for significant 
increases in agricultural productivity is extremely limited. 
Moreover, given the complexity of the issues of agricultural 
development and the lack of knowledge concerning the ciistinctive 
and extremely heterogeneous characteristics of African agricul- 
ture, it is well to reiterate that uncertainty about how best to 
design and implement agricultural strategies is an unavoidable 
and serious handicap. 

On the positive side, considerable progress has been made 
over the past three decades in understanding the process of 
agricultural development as well as the interactions between 
agriculture and other economic sectors. lZ More limited but 
significant progress has also been made toward a better under- 
standing of the basic characteristics of African farming systems, 
of the ways in which agroclimatic and socioeconomic factors give 
rise to differences, and of the evolution of farming s,ystems in 
response to population pressures in rural areas, urbar~ization, 
improvements in access to markets, and other changes in the 
physical and economic environment. 13 

1 2 ~  few of the more important publications that have contributed 
to this emerging consensus are Ohkawa (1972), Johnston and Mellor 
(1961), W.O. Jones (1960), Schultz (1964, 1980), Krisi-ma (1967, 
1982), Hayami and Ruttan (1971, 1985), Eicher and Staatz (1984), 
Binswanger and Rosenzweig (1986; the published versior of a 1984 
World Bank paper on Itmaterial and behavioral determinants of 
agricultural production relations"), Mellor and Johnston (1984), 
and the Lipton-Longhurst 1985 CGIAR Study Paper. The 1985 report 
of the Organization for Economic Cooperation and Development 
(OECD)/Development Advisory committee reviewing Twenty-Five Years 
pf DeVelODment Coo~eration is of particular interest in summariz- 
ing the areas of consensus that have emerged. There are, of 
course, many viewpoints that are highly critical of this emerging 
consensus. However, there appear to be such sharp differences 
among various dependency and Marxist views that there seems 
little prospect of the critics finding common ground for a con- 
sensus. see Staniland (1985, Chaps. 5 and 6) for a useful sum- 
mary of the relevant literature. 

13see in particular the IFPRI volume edited by Mellor, Delgado, 
and Blackie (1987); the Eicher-Baker (1982) literature review; 
the volume edited by Berg and Whitaker (1986), especially the 
chapters by Spencer, Leonard, Johnston, Lewis, Crawford, and 
Eicher; the 1979 book by Anthony et al.; Lele's 1975 book and her 
1985 Tanzania article; W.O. Jones (1972); and the recent works 
of Binswanger and Pingali (1984) and Pingali, Bigot, and Binswan- 
ger (1987). Many of the most significant features were already 
highlighted in the 1967 treatise by de Wilde et al. 



Although it is difficult to formulate guidelines for the 
design of agricultural strategies in African countries, it is 
important to confront that challenge because of the limited 
effectiveness of relying on ad hoc, piecemeal efforts. One 
obvious universal need is to strengthen agricultural research 
systems to support the transition from resource-based to science- 
based agriculture. ~ u t  research objectives and priorities need 
to take account of local socioeconomic as well as agroclimatic 
conditions. Particularly significant is the great variation in 
the extent to which African countries, and areas within coun- 
tries, have moved from being "land surplus" to "land scarce" 
agricultural economies, as well as the great variation in the 
extent to which producers in different areas have been able to 
enlarge their cash receipts (see, for example, Matlon 1985). 

It is of great importance to emphasize that the structural 
and demographic characteristics of the countries of Sub-Saharan 
Africa do lead to some hard conclusions pertinent to the design 
of strategies for agricultural and rural development. These are 
"hard conclusionsw because they are unavoidable implications of 
the tlarithmetic of population growth and structural transforma- 
tion" that applies to countries with rapid rates of natural 
increase and in which some 50 to 80 percent of the population and 
labor force still depend on agriculture. 

Kenya is a case in point. Demographic projections for Kenya 
for the 55-year period 1969 to 2024 are of particular interest 
because of the very rapid rates of growth of population and labor 
force. According to a "most likely" set of assumptions, it is 
projected that between 1969 and 2024 Kenya's population will 
increase from 11 million to 64 million. (By mid-1983 the popula- 
tion had reached an estimated 18.9 million.) It is also pro- 
jected, assuming continued rapid growth of the urban work force, 
that the rural labor force will decline from 87 percent of the 
total in 1969 to 65 percent in 2024. But despite a projected 16- 
fold increase in the working-age population in urban areas, the 
rural work force would still increase fourfold during the 55-year 
period (Shah and Willekens 1978). 

Inasmuch as Kenya is already experiencing population pres- 
sure in rural areas, it is inevitable that the size of the 
average farm unit will decline substantially until the absolute 
size of the country's farm population begins to decline. How 
soon that turning point will be reached will depend on the future 
rates of increase of the total labor force and of nonfarm employ- 
ment. Even if fertility begins to decline soon and rapidly, it 
will be four or five decades before that turning point is reached 
because agriculture still accounts for such a large share of the 
total labor force and because it takes time before a decline in 
the birth rate is reflected in a slower rate of growth of the 
working-age population. Hence, the special importance of 



agricultural and rural development and of the strategies that 
expand employment opportunities within and outside agriculture. 

It is also because of these demographic and structural char- 
acteristics that the cash income/purchasing power constraint men- 
tioned earlier is a persistent characteristic of agric~.lture in 
Sub-Saharan Africa. In the longer term, as commercial demand and 
cash income per farm household increase, it will graduclly become 
attractive for a large and growing majority of African farmers to 
invest in land improvements and to adopt varieties with a higher 
yield potential but more demanding of purchased inputs and im- 
proved management practices. The pressure and opportunities for 
intensification and expanded commercial sales will induce farmers 
to raise their use of fertilizers and other yield-increasing 
innovations while also encouraging investments in animal draft 
power and associated implements. 

In addition to the general influence of intensification on 
the attractiveness of using animal draft power, a shift. in produ- 
cers' preferences away from the lighter soils, which are easy to 
handle but risky, to heavier soils, which require more power for 
cultivation but retain moisture better and respond to better 
management, will encourage the adoption of animal-powered cultiv- 
ation (Pingali, Bigot, and Binswanger 1987). In the short term, 
however, the need is to emphasize breeding strategies and im- 
proved cultural practices, which stabilize and margina1.1~ improve 
yields with only modest increases in the use of purchased inputs 
and which, at the same time, protect the land base fron further 
degradation and thus preserve and improve production potential in 
the long term. 

4.3 Policv Issues 

Three policy issues should figure prominently in policy 
dialogue between A.I.D. and the governments of African countries 
because the way these issues are resolved will have a Large 
impact on the success of agricultural development efforts. Ref- 
erence has already been made to two of these issues, but all 
three need to be examined more closely: (1) the choicc? between 
small-farm development strategies and crash modernization of 
large-scale, mechanized units; ( 2 )  the balance between agricul- 
ture and industry; and (3) the balance between the role of 
government and the role of private firms (or independent 
cooperatives ) . 



4.3.1 The Choice Between Small- and Larcre-Farm Development 
Stratesies 

Given that 50 to 80 percent of the population and labor 
force in African countries is still dependent on agriculture, and 
given the rapid rates of growth of their total population and 
labor force, there is no way that the average farm unit can be 
large, at least not for the next 40 or 50 years. Small is not a 
virtue but a necessity for the overwhelming majority of African 
farmers. Concentrating on a tiny minority of atypically large 
farms encourages emphasis on technologies that are too capital- 
and cash-intensive to be generalized. But going to the opposite 
extreme of concentrating on "the poorest of the poorn is likely 
to yield low returns because these people have less capacity to 
seize new opportunities than the typical small farmer. 

In land-scarce countries such as Kenya, if a large part of 
the arable land is preempted by a subsector of atypically large 
farm units, the average size of the great majority of farm units 
will be smaller than otherwise. However, even in countries such 
as Tanzania that still have ample land for expanding the area 
under cultivation, there is a trade-off between pursuing a stra- 
tegy that promotes rapid expansion of a large-scale, mechanized 
subsector and successfully implementing a small-farm strategy. 
This is because of the cash income/purchasing power constraint 
that characterizes a country where the domestic commercial market 
is small relative to the large number of farm households. 
Although a subsector of large-scale farm units can escape the 
sectorwide purchasing power constraint if it accounts for the 
lion's share of commercial sales of farm products, the 
consequence is that for the great majority of farm households, 
the purchasing power constraint is intensified. 

It has become fashionable in some circles to assume that 
food and nutrition problems in developing countries are aggra- 
vated by 99excessive99 emphasis on agricultural exports. Such a 
view ignores the acute shortages of foreign exchange in most 
developing countries and the fact that most African countries 
must rely on enlarged production of export crops because of the 
lack of alternative means of earning foreign exchange. Further- 
more, expansion of production for export has the great advantage 
that rapid growth in the exports of a small country will usually 
have relatively little effect on world prices. Thus the 
possibility of expanding cash income from export crops is often 
an attractive means of increasing farm cash incomes despite the 
well-known disadvantages of relying on exports of a few agricul- 
tural products such as coffee or cocoa--notably the sharp price 
fluctuations that occur because demand in the major importing 
countries is price inelastic. 



It is true that during the colonial period, the tendency was 
to neglect research on food crops and to concentrate on export 
crops. The current danger, however, is that research priorities 
may have shifted to the opposite extreme (Lele 1986). What many 
smallholders in Sub-Saharan Africa need is technical innovations 
that will lead to higher output of crops for subsistence consump- 
tion and for sale, whether domestically or overseas. 

Because arguments for small-farm strategies have so often 
been based on equity considerations, the implicit or explicit 
assumption that large farms are more efficient has often gone 
unchallenged. In fact, it is now well established that small 
farms generally have an economic advantage over large farms as 
long as farm labor is relatively abundant and cheap. The impor- 
tance of seasonal labor bottlenecks in African countries is 
sometimes offered as evidence that agricultural labor is rela- 
tively scarce. In fact, apart from rare exceptions such as a few 
countries that experienced the petroleum boom of the 1970s, the 
opportunity cost of farm labor is low because of the paucity of 
nonfarm employment opportunities relative to the size of the 
rural work force. 

To be sure, labor may at times have a relatively high oppor- 
tunity cost because of seasonal bottlenecks. And there is often 
more scope in Africa than. in Asia for expanding the area under 
cultivation. Hence, it seems important for agricultural research 
to focus on simple, labor-saving innovations that will help to 
alleviate seasonal bottlenecks as well as on the seed-fertilizer 
combinations that have been so important in Asia because they are 
divisible and therefore can be used efficiently by small farmers. 

In areas with abundant land, low levels of technology, and 
very limited use of purchased inputs, farmers will have little 
interest in investing scarce resources in yield-increasing 
innovations because the economic value of such innovations is 
related directly to the scarcity value of land. Binswangcer 
(1986) has rightly emphasized that the limited success of 
research on food crops in Sub-Saharan Africa, and the limited 
political and financial support for such research, has undoub- 
tedly been strongly influenced by the failure of agricultural 
scientists and administrators to take account of local socioeco- 
nomic factors, especially the scarcity or abundance of land, in 
determining research priorities. 

The fact that many African farmers have shown little inter- 
est in fertilizers and their precise placement, in fertilizer- 
responsive varieties, or in husbandry techniques such as :inten- 
sive manuring has often been explained as an irrational rejection 
of "improved farming" by %radition-bo~nd~~ farmers, when :Ln fact 
it was a rational response. Even in remote, land-abundant: areas 
lvfarmers readily adopted new crops which provided more food or 



income per unit of labor, and disease-resistant varieties of 
cottonu (Binswanger 1986, 473). 

The level and orientation of agricultural research is 
crucial in determining the prospects for successful implementa- 
tion of small-farm development strategies. In fact, a lack of 
technical innovations suited to the needs of small farmers 
because of an inadequate research base is one of the two main 
reasons why the potential economic advantages of a small-farm 
development strategy may not be realized. The second reason is 
that the potential superiority of small farms in terms of 
economic efficiency may be offset by various "differentiating 
factorsu that give large farms an artificial advantage over small 
farms (see Ohkawa 1972). Unfortunately, both situations are 
common in tropical Africa. 

In light of the extensive literature that exists on agrarian 
structure and the choice of agricultural strategies, we have 
found it surprising that an appreciable number of A.I.D. staff 
members (including some agricultural economists) tend to accept 
the frequent assertions about the superiority of large-scale farm 
units. This is so even though both of the agricultural policy 
papers issued by A.I.D. (1978, 1982) emphasize the advantages of 
small-farm strategies. l4 

The obstacles that must be overcome in designing and 
implementing a successful small-farm development strategy capable 
of accelerating the growth of agricultural production are indeed 
formidable. Yet a strategy that emphasizes the crash moderni- 
zation of a subsector of large-scale farms faces obstacles that 
in the long run are even more serious because of the severity of 
capital and foreign exchange constraints. Nor should we overlook 
the simple arithmetic fact that a relatively small yield increase 
achieved by all farmers can have a substantially larger impact on 
aggregate production than a large yield increase on a few large- 
scale commercial or state-run farms. Thus, a modest 20-percent 
increase in yield on all farms will have six times the production 
effect of a 100-percent yield increase on large farms occupying 
only 3 percent of the total cultivated area. 

The fact that agricultural operations are spread out in time 
and space gives rise to special and costly problems in recruiting 
and supervising a large farm work force. This is the principal 
source of the diseconomies of farm size, which tend to outweigh 
the economies of farm size when the opportunity cost of labor is 

14~or a recent analysis of these issues, see Johnston and Tomich 
(1984, 1985). Berry and Cline (1979) is also valuable and is an 
excellent source of empirical evidence on relationships between 
farm size and productivity. 



low.15 Because of problems related to incentives anti the dif- 
ficulty of preventing shirking by hired agricultural laborers, 
large-scale farm units invariably rely on relatively czapital- and 
import-intensive technologies even in low-income countries where 
the opportunity cost of labor is extremely low. This means, 
however, that their expansion is limited by the acute scarcity of 
capital and foreign exchange. For a time that constraint may not 
be operative because governments often give preferential treat- 
ment to large-scale farm units in the allocation of foreign 
exchange and import licenses and in access to credit ilt arti- 
ficially low interest rates. At present, however, many African 
countries are facing acute shortages of foreign exchange, which 
have been exacerbated to some extent by generous al1oc:ations of 
foreign exchange for past imports of machinery. In addition, 
many tractors are not operational because of the unavailability 
of spare parts, or their use is curtailed by petroleun shortages. 

There is a danger that past failures with large, mechanized 
farm units will be attributed entirely--and erroneous:ly--to the 
special problems of state farms. The risk then is that the 
current private-sector initiative will lead to direct or indirect 
U.S. support for subsidized and protected commercial t?nterprises 
using inappropriately capital-intensive technologies. 

Small farms that depend on family labor tend to have a 
significant cost advantage over large-scale units that rely on 
hired labor. Four factors are particularly important: 

1. Because family members have a claim on the residual 
production of the farm in lieu of a fixed waqe, they 
have a direct incentive to maximize farm profits by 
working hard and exercising initiative and judgment. 

15~conomies of farm size in agriculture become increasingly 
important with increases in the opportunity cost of farm labor. 
This is because tractors and other labor-saving farm tlquipment, 
which become increasingly important as farm labor becomes scarce, 
are "lumpytt inputs. Moreover, there are scale advantages in both 
the manufacture and use of tractors and tractor-drawn implements 
or combine harvesters. Therefore, it is not surprising that in 
their analysis of productivity differences among count.ries Hayami 
and Ruttan (1985, chap. 6 )  found constant returns to scale in 
developing countries but increasing returns in industrialized 
countries, where the share of the labor force in agriculture is 
small. Thus as the farm labor force in the United States has 
declined to less than 3 percent of the total labor force, those 
households that have continued to farm have steadily increased 
the size of their holdings and adopted increasingly powerful 
machinery. 



2. Decentralized decision-making and the exercise of 
initiative, and judgment by farm workers are especially 
important. The biological nature of the agricultural 
production process means that operations are spread out 
in time and space. Moreover, owing to unpredictable 
variations in weather and microvariability in the qual- 
ity of land and other resources, even routine chores 
often involve what have been aptly described as 
"on-the-spot-supervisory decisions."16 

3. Small farm units are usually superior to large farms in 
economic efficiency because resources of land, labor, 
and capital are combined in proportions more appropriate 
to the relative factor endowments and relative factor 
prices. 

4. By relying on capital-saving and labor-using technolo- 
gies, small-farm strategies make it possible for a 
country to increase farm output by fuller and more 
efficient use of its large and growing farm work force, 
thereby minimizing the agricultural sector's require- 
ments for scarce capital and foreign exchange. More- 
over, broadly based agricultural development generates a 
pattern of effective demand in rural areas that stimu- 
lates positive interactions between agricultural and 
industrial development. 

In summary, the available empirical evidence and theoretical 
work both suggest that agricultural strategies in low-income 
countries should emphasize to the maximum extent possible 
reliance on the progressive modernization of small farm units. 
For a few crops, notably sugarcane and bananas grown for export, 
economies of scale are substantial because of the need for close 
coordination between production and processing (sugar) or pack- 
aging and shipping (bananas). There is a growing tendency for 
large enterprises to concentrate on activities that are charac- 
terized by economies of scale, leaving production at the farm 
level to smallholders. Thus the concept of a balance between 
large- and small-scale farm units is erroneous: an emphasis on 
policies that promote the expansion of a favored subsector of 
large-scale farm enterprises across all functions, even those in 
which economies of scale do not exist, wastes scarce resources 
and tends to preclude the possibility of successfully implement- 
ing small-farm development strategies. 

16see the classic article by John Brewster (1950). "The Machine 
Process in Agriculture and Indu~try.~~ See also Hayami and Ruttan 
(1985, 330-33) and Johnston and Clark (1982, 82-89). 



4.3.2 The Balance Between Asricwure and Industrv 

The complex issue of the balance between agriculture and 
industry is highly relevant to A.I.D.'s policy dialogue with 
African countries, but it must be treated here in sumnlary 
fashion.17 In this matter, ftbalance" is essential. Studies of 
the development experience of Japan and Taiwan in particular have 
underscored the great importance of concurrent growth of agri- 
culture and industry. Because of the growing sectoral interde- 
pendence between agriculture and industry in the development 
process, to opt for either an f'agriculture first" or an "indus- 
trialization first" strategy is a serious mistake. Indeed, one 
of the major advantages of successfully pursuing a strategy of 
broad-based agricultural development is that such a strategy gen- 
erates a pattern of growth of farm income and effective demand 
for the products of industry that contributes to decentralized, 
sustainable growth in manufacturing output and employment. Con- 
versely, steady progress in expanding the size and technical com- 
petence of a country's industrial sector makes an increasingly 
important contribution to the growth of agricultural produc- 
tivity. 

The significance of concurrent progress in agriculture and 
industry is epitomized by the development experience cf the three 
industrialized countries that have relied most heavily on the 
expansion of agricultural production and exports--Denmark, 
Australia, and New Zealand. The impressive growth of farm pro- 
ductivity in these countries, as in other industrialized nations, 
has been associated with continuing progress in interindustry 
specialization and division of labor. By 1980 the overwhelming 
majority of the (male) labor force was engaged in indtstry--91 
percent in Denmark, 93 percent in Australia, and 88 percent in 
New Zealand.18 ~~Industrializationfl does not refer merely to the 
expansion of a country's manufacturing sector but to "the coor- 
dinated growth of manufacturing, service, and related industries, 
including international trade and transport, that characterizes 
an industrial economyv (Hayami and Ruttan 1985, 129). 

17~his topic was the theme of a conference of the International 
Economic Association held in New Delhi in December 19E.6. For a 
more detailed analysis of the interactions between agricultural 
and industrial development, see Johnston and Kilby (151751. 

l*~he Hayami-Ruttan farm labor force estimates used irk this 
section refer only to male workers; this increases the cross- 
country comparability of the figures because there is great 
variability in definitions relating to the inclusion of women in 
a country's agricultural labor force. 



The specialization that characterizes an industrial economy 
does more than simply facilitate division of labor and increased 
use of Ismachinery whose power, speed, and precision multiplies 
the yield of human effort" (Johnston and Kilby 1975, 34). It 
also facilitates the functional differentiation that has made 
possible the creation of the experiment stations, industrial 
laboratories, and research universities that have contributed so 
enormously to the advances in scientific knowledge and technol- 
ogy. It is the interdependent growth in institutional, human, 
and material capital that has fostered the remarkable growth in 
productivity in agriculture and in industry that has charac- 
terized the U.S., Japan, and other industrialized countries. The 
lessons evident in the historical experience of these countries 
are being confirmed by recent research on rural nonfarm activi- 
ties in today's developing countries (Liedholm and Kilby 1986; 
Chuta and Liedholm 1984). 

Estimates of land and labor productivities by Hayami and 
Ruttan (1985, ch. 6 )  that partition the figures for output per 
worker into output per hectare and number of hectares per worker 
merit attention. They highlight the large and increasing dif- 
ferences in agricultural productivity between developed and 
developing countries and the extent to which those differences 
are a result of the contrasting structural and demographic 
characteristics of the two groups of countries. Their cross- 
country analysis of 43 countries does not include any tropical 
African country, but the figures for Bangladesh, Peru, India, and 
the Philippines presented in Table 5 probably bracket the 
experience of the countries of Sub-Saharan Africa fairly we11.19 

There are appreciable differences between Denmark and the 
three other developed countries, but those differences pale in 
comparison with the contrasts between the developed and the 
developing countries. To note the most striking contrast, in 
1960 agricultural output per (male) agricultural worker in the 
United States was some 47 times as high as in Bangladesh; and in 
1980 agricultural labor productivity in the United States was a 
staggering 158 times as high as in Bangladesh. Both countries 
registered increases in agricultural output of a little over 40 
percent; but in Bangladesh that was associated with a 57-percent 
increase in the (male) farm work force from 12.1 to 19.1 million, 
whereas in the United States the (male) farm work force declined 

19~owever, the four developing countries included in the 
tabulation all achieved significant yield increases whereas very 
few (if any) African countries registered yield increases in 
aggregate farm output between 1960 and 1980. The common 
denominator of "wheat unitstt was obtained by converting the 
output of other crops and livestock products into tons of wheat 
based on their value relative to the price of wheat. See Hayami 
and Ruttan (1985, 120, 447-65) for details of their computations. 



from 3.8 to 1.7 million. The striking contrast in the changes in 
hectares cultivated per farm worker--up from 117 to 247 hectares 
in the United States and down from 0.8 to 0.5 in Bangladesh--are 
attributable entirely to the contrasting changes in the size of 
their farm work force. 

Table 5. Estimates of Land and Labor Productivities in 
Agriculture in Selected Countries 

Output per Male Output per Hectare Hectares per 
Worker in Wheat Units in Wheat Units J4ale Worker 

country 1960 1980 1960 1980 1'360 1980 

United States 
Australia 
Denmark 
New Zealand 
Bangladesh 
India 
Peru 
Phi lippines 

Source: Hayami and Ruttan 1985, Chapter 6. 

Significant declines in agricultural land per farm worker 
resulting from continuing growth in the size of the farm work 
force make it more and more difficult to increase farn labor 
productivity in the low-income developing countries. A process 
of industrialization that generates expanding opportunities for 
nonfarm employment in order to slow and eventually reverse the 
increase in the absolute size of the country's farm work force is 
critical to achieving increases in farm labor productivity and 
income. Experience during the past three decades has made it 
clear, however, that policies aimed at accelerating the process 
of structural transformation by highly protectionist import- 
substitution strategies have been counterproductive. Such poli- 
cies have not only affected agriculture adversely but have also 
had the unintended consequence of impeding the very process of 
structural change that they were intended to promote. (For an 
excellent analysis of the profound influence of macroc!conomic 
policy and "macro prices" on agricultural development, see 
Timmer, Falcon, and Pearson 1983, 218-43.) 

The most obvious adverse effects on agriculture have stemmed 
from too little government spending on agricultural research and 
other supporting services; inadequate investments in agricultural 
infrastructure, especially the constriiction and maintenance of 



rural roads; and acute shortages of foreign exchange that have 
sometimes crippled transport systems because of shortages of 
vehicles, spare parts, and petroleum. Moreover, large budget 
deficits that fuel inflation and lead to seriously overvalued 
exchange rates have been caused in part by excessively generous 
treatment of an enclave of favored industrial firms. Price 
distortions for manufactured goods, the result of overvalued 
exchange rates, have generally been offset by import quotas that 
have the effect of increasing the prices that farmers pay for 
both inputs and consumer goods. Meanwhile, tradable agricultural 
products are not protected, so overvaluation reduces the (local 
currency) prices that farmers receive for export crops and for 
import substitutes. In some instances domestic food production 
may be protected sporadically by import quotas, but the main 
consequence of such erratic protection is to increase the uncer- 
tainty confronting farmers. 

Although the neglect of agriculture in government budgets 
and price distortions that discriminate against agriculture have 
adverse effects on the entire sector, it is the small farmers who 
are hurt most. This is because of the nature of the measures 
that governments adopt to try to offset the negative effects on 
agricultural production of an overvalued exchange rate and other 
policy distortions. Almost invariably the measures adopted 
benefit primarily the relatively large-scale farmers. For 
example, financial institutions are directed to make credit 
available at artificially low interest rates to favored farmers 
and to privileged firms in the modern manufacturing sector. 
Small farms, along with small-scale rural nonfarm activities, are 
the least likely to enjoy the fruits of such measures. 

Government policies that have enabled large farmers or state 
farms to acquire tractors at artificially low prices have had 
particularly adverse effects. Overvalued exchange rates make the 
price in local currency of imported equipment artificially low. 
Moreover, such equipment is invariably allowed to enter duty free 
or at a very low preferential tariff applied to capital goods 
because of the common but erroneous view that this will promote 
capital accumulation. If large farmers have access to credit at 
artificially low interest rates, the incentive to acquire such 
capital-intensive, labor-displacing farm equipment is inten- 
sified. A further important but seldom noticed consequence is 
that these inducements for large farms, private or state, to 
acquire tractors and tractor-drawn equipment have the unintended 
consequence of discouraging the development of a domestic capa- 
city to manufacture simple, low-cost, and more appropriate farm 
equipment such as animal-powered plows, cultivators, and seeders 
or planters. 

In contrast, the progressive modernization of a large an8 
growing percentage of a country's small farms facilitates the 
concurrent growth of agriculture and industry and maximizes the 



positive interactions between the agricultural sector and manu- 
facturing and other nonfarm sectors. Adopting innovations that 
are divisible and that complement the large and growing farm 
labor force minimizes the demand for scarce capital and f,sreign 
exchange because agricultural expansion is realized by fuller and 
more efficient use of the farm work force. This is in contrast 
to a dualistic pattern of agricultural development in whkh 
capital is invested in labor-saving technologies (for a large- 
scale, flmodernft subsector) despite the paucity of alternative 
employment opportunities. Broadly based agricultural development 
also facilitates a net transfer of investable resources from 
agriculture to the faster growing nonfarm sectors without 
stifling the necessary increases in agricultural output because 
of the potential that exists for widespread increases in farm 
productivity. 

Moreover, widespread growth of farm productivity and incomes 
means that there is rising demand for relatively simple cmsumer 
goods and farm equipment. This pattern of demand encourages 
rapid growth of rural nonfarm activities because such products 
lend themselves to reasonably efficient domestic productim by 
technologies that minimize requirements for capital and foreign 
exchange (Chuta and Liedholm 1984). Finally, broadly based 
agricultural development facilitates the absorption of a rapidly 
growing population of working age into productive employment 
because it relies on labor-using, capital-saving technologies 
within agriculture and because it induces a pattern of industrial 
expansion that permits more rapid growth of nonfarm employment 
(see Liedholm and Kilby 1986). The prospect is good, therefore, 
that the growth of demand for labor will exceed the rate of 
growth of the population of working age, so that a tightening of 
the labor supply/demand situation will lead to rising levels of 
income and consumption. 

There has been a tendency in recent years for A.I.D., the 
World Bank, and other external donors to place much of the blame 
for the poor performance of agriculture in Sub-Saharan Africa on 
the macroeconomic policies of local governments. As noted above 
in discussing import-substituting industrialization, such poli- 
cies have indeed distorted agricultural prices and have had 
adverse effects on farmersf incentives to expand production. 
Until fairly recently the dominant view among development 
specialists was to endorse such interventions because of the 
prevailing belief that they would accelerate industrialization 
and development. Even now it is common to refer to policies such 
as fertilizer subsidies as I1generous,l1 ignoring the opportunity 
cost of the government funds so used and the likelihood that the 
subsidized price adversely affects equity as well as resource 



allocation. To be sure, the "urban bias" that Lipton (1977) has 
eloquently emphasized is so ubiquitous that it is tempting to 
endorse almost any policy that seems to favor agricultural over 
urban interests. 

The problem is, however, more fundamental. A first 
step is to recognize the gap between theory and reali- 
ty. The dominant view of the early development litera- 
ture that a benevolent state, acting solely in the 
societal interest, and equipped with needed informa- 
tion, knowledge and policy'instruments, can intervene 
in an optimal way to correct any market failure and 
launch a society along the road to self-sustained and 
rapid development turned out to be much too optimistic, 
if not completely out of touch with the realities 
(Srinivasan 1985, 45). 

Governments are pushed and pulled by lobbies that are motivated 
by narrow group interests and that may care little about the 
societal goals of development. Still worse, broad coalitions 
that come close to representing the interests of society at large 
are likely to be ineffective, except insofar as they may be able 
to influence legislation through the political process, because 
large groups are subject to the well-known "free rider" problem. 
Thus state interventions that are intended to overcome "market 
imperfections" and improve the efficiency of resource allocation 
and direct it in socially desired directions are in practice 
likely to create losses due to distortions and the diversion of 
resources from productive to unproductive activities, including 
the rent-seeking emphasized by Krueger (1974). 

To view those who wield authority as completely self-serving 
is, however, likely to be as misleading as viewing them simply as 
disinterested servants of society. It is essential to recognize 
that on occasion it is appropriate to view the power of authority 
as a system that is utilized to generate and mobilize resources 
to attain societal goals (Gamson 1968). Policies that give 
government officials a great deal of arbitrary and discretionary 
authority--such as administrative rationing of foreign exchange 
and subsidized credit--magnify the importance of influence 
because they give rise to "scarcity rents" created by government 
interventions. In contrast, policies that foster a government's 
catalytic role, notably in improving access to education, promo- 
ting agricultural research, and undertaking investments in 
infrastructure, can encourage a stronger focus on societal goals: 
on "increasing the size of the pieu rather than on "how the pie 
is divided." 

The recent emphasis in the development literature on 
"participation" is a step in the right direction. Unfortunately, 
however, there has been a tendency to equate participation 
exclusively with "participatory organj~a~ions" and implicitly to 



make the outrageous assumption that the more participation in 
such organizations the better. Local organizations such as 
marketing cooperatives and irrigation associations often perform 
very valuable functions. But participatory organizatio~ls impose 
substantial costs on their members in terms of time and energy. 
Moreover, fulfilling the two essential functions of partici- 
pation--providing feedback based on intimate local know:ledge and 
serving as a watchdoq against arbitrary abuses of power---does not 
necessarily depend on the creation of formal membership organi- 
zations (see Goodell 1985). 

Experience with small-farm credit programs demonstrates this 
point. It is now recognized that government action ostmsibly 
aimed at giving small farmers access to cheap credit generally 
ends up as a significant "differentiating factor" favoring the 
larger and more influential farmers, who obtain the lion's share 
of the subsidized credit. Perhaps even more important :in the 
long run is the fact that government interventions, including 
ceilings on interest rates paid on deposits as well as those 
charged on loans, stifle the emergence of a rural financial 
system capable of mobilizing loanable funds and of meeting the 
credit needs of farm and nonfarm entities in rural area:; (see 
Adams and Vogel 1986). 

Where local systems or "institutions" are able to (?merge and 
develop, the participants may become sufficiently numerous and 
well organized to act as a pressure group against arbitrary 
actions by the government. In African countries, however, the 
ubiquitous involvement of the government in commercial operations 
has impeded such an evolution. Moreover, extensive and often 
unpredictable and arbitrary interventions by government:; have 
limited progress toward creating the conditions that make for 
predictability and rationality. And governments have often taken 
on operational responsibilities that have been costly and 
exceeded their administrative capacity while neglecting more 
fundamental responsibilities. In a recent essay, "The State and 
Economic Stagnation in Tropical Africa," Sandbrook (1986, 320) 
emphasized that governments have often failed to "foster a 
general sociopolitical and legal framework conducive to market 
relationships . . .  [together with] political stability an19 a 
minimum degree of social harmony." Consequently, there has been 
too little scope for economic development generated by the energy 
and initiative of individual farmers, traders, operators of local 
machine shops, and a host of other small- and medium-scale entre- 
preneurs in a position to identify opportunities for economic and 
technical innovations--and to act upon those opportunities. 

Private firms can be more flexible because they are con- 
trolled more directly by the price system, and profit incentives 
and competitive pressures are spurs to cost reduction and effi- 
cient performance. But a doctrinaire commitment to "the magic of 
the market place" can also be counterproductive. Even tor 



organizations carrying out essentially commercial activities, a 
public agency or parastatal may yield significant net benefits. 
A notable example is the Kenya Tea Development Authority, which 
has performed a useful role in carrying out functions character- 
ized by economies of scale--collection and processing of tea 
leaves--in order to facilitate rapid expansion of tea production 
by smallholders. 

There may also be cogent reasons for a transitional role for 
a parastatal in the distribution of fertilizers or other new 
inputs until the level of demand is sufficient to attract compet- 
ing firms and independent cooperatives. However, because public 
agencies and parastatals must rely on hierarchical techniques of 
calculation and control, including the discipline of bureaucratic 
regulations to limit graft and corruption, it is inherently 
difficult for them to perform essentially commercial operations 
efficiently. Government has an important role to play, however, 
in facilitating actions that can be beneficial to farmers, trad- 
ers, and consumers. Improving the transportation network; intro- 
ducing standardization of grades, weights, and measures; and 
providing timely and accurate market information are familiar 
examples (Lele 1986). 20 

Despite the political motivations that encourage the adop- 
tion of policies giving government officials discriminatory 
control over scarce resources, it is not mere wishful thinking to 
expect African governments to become more pragmatic in defining 
the balance between the public and private sectors. To the 
extent that policymakers are driven by'recent failures and frus- 
trations to modify their strategic view of the development pro- 
cess, a change in policy is a real possibility. After all, 
politicians and policymakers can reap political advantages from 
success that may be more enduring than the short-term benefits 
derived from patronage. 

4.4 Summary 

This section has examined the nature of the development 
process in order to provide a basis for identifying the critical 
elements of successful strategies for agricultural and rural 

'O1t has been suggested that it may be more realistic to encour- 
age and assist African governments in redefining the roles of 
marketing boards than eliminating them outright ( W . O .  Jones 
1984). It might, for example, be desirable for marketing boards 
to manage buffer stocks, although trade may well offer a better 
approach to food security and market stabilization (Hopcraft 
1986). Managing a buffer stock operation is costly and also very 
demanding of analytical capacity. 



development. The framework elaborated here should prove helpful 
in determining whether various types of activities can be 
expected to make a significant and lasting contributicln to a 
country's agricultural and rural development. In the context of 
this report, it provides guidelines for the assessment of the 
impact of A.I.D.'s activities that is presented in Section 6. 

Decisions made in the field by Mission directors and their 
staff are often severely constrained by policy directives from 
Washington and by the other internal and external constraints 
examined in the next section. The external constraints in 
particular have been responsible for a tendency for these guide- 
lines to be displaced from time to time as other ideas such as 
"basic needs strategiesn or "integrated rural development" come 
into vogue and move to center stage. 

It should be emphasized, however, that a good deal of ad- 
justing of A.I.D.'s objectives and priorities is both inevitable 
and desirable. By the nature of its difficult task, A.I.D. is 
and should be a pioneering agency able to adapt to lessons 
learned from its own experience and from better understanding of 
development problems. The emphasis of the New Directions mandate 
on basic human needs was important as a reminder that some needs 

more basic than others and that alleviation of acute poverty 
merits particular attention. Indeed, the concern from the early 
1970s with basic human needs and "the poorest of the poor11 almost 
certainly helped to increase interest in African development and 
to raise the priority of Sub-Saharan Africa--a region that in- 
cludes well over half of the world's poorest countries. 

5. &.I.D.'S INSTITUTIONAL CAPACITY 

This section describes the effects of A.I.D.'s organization, 
procedures, and personnel system on the Agency's capacity to sup- 
port balanced agricultural and rural development in Sub-Saharan 
Africa during the period under review. The section seeks to 
understand how A.I.D.'s characteristics have constrained what 
A.I.D. employees could do and shaped what they wanted to do. The 
section also examines how decisions to allocate resourmzes have 
been made and how well these decisions have been informed by 
knowledge about the needs and conditions of African coantries, by 
appropriate technical judgments, and by balanced developmental 
objectives. The purpose of the analysis is to illumin.lte 
A.I.D.'s institutional strengths and weaknesses, to idcsntify what 
kinds of tasks it can carry out best, and to recommend how the 
Congress and A.I.D. management can make it a more effective 
organization. 

We also have attempted to relate changes in A.I.D.'s inter- 
nal organization, procedures, and incentives to pressu:res from 



its external environment, especially those arising from the 
Congress and the public, special interest groups, and other 
branches of government. We have done this both to draw attention 
to the fact that A.I.D. faces significant constraints over which 
it has little or no control and to suggest the kinds of changes 
in its environment that would enable A.I.D. to develop more 
effective ways of providing assistance to African nations. 

The discussion focuses on two distinctive features of the 
way A.I.D. provides assistance- its reliance on overseas Mis- 
sions and its project system. 2i A.I.D. is unique among major 
donors in the extent to which it has assigned its staff to over- 
seas Missions and given them broad programming responsibilities. 
Indeed, most of the activities reviewed in our six-country study 
were initiated and supervised by country Missions. It is gener- 
ally held that the Mission system gives the Agency a comparative 
advantage in developing programs suited to local needs and in 
implementing projects responsive to local conditions. Since 
changes in Mission size, staffing pattern, and task are currently 
under consideration by A.I.D. management as a result of pressures 
from the Department of State and the Congress, we believe it 
timely to assess the effectiveness of the present system. 

A.I.D.'s procedures for planning country strategies and for 
identifying, designing, implementing, and evaluating projects and 
nonproject assistance are complex, detailed, and comprehensive. 
These procedures have served as models for other bilateral as 
well as multilateral donor organizations. However, it is clear 
that A.I.D.'s system has not proved equally effective in all 
contexts and for all tasks. In recent years the Agency's manage- 
ment has recognized a number of recurring problems and has taken 
steps to correct them. Also, since the Congress is contemplating 
further changes both in A.I.D.'s operations and in the Africa 
assistance program, this inquiry is also especially timely. 

In our effort to identify endemic problems in programming 
and project work that have reduced A.I.D.'s effectiveness, we 
have encountered several difficulties. The first concerns 
sources and uses of data. Although A.I.D. project evaluations 
are often very frank in their discussion of project shortcomings, 
many problems are filtered out of official documents even though 
they are well known to A.I.D. and its contractors. This occurs, 
for example, when projects are designed and approved in response 
to special interest group pressures on A.I.D.. or when contrac- 
tors perform poorly. We have therefore based our analysis on 
interviews as well as records. 

21~or simplicity the word "Missiontt is used here to refer to 
A.I.D.'s in-country representatives, regardless of whether they 
have been granted full Mission status in the technical sense. 



The second difficulty concerns the presentation of our find- 
ings. Our discussion of A.I.P.'s weaknesses is not intended to 
obscure the Agency's demonstrated strengths and accomplishments, 
many of which are highlighted in the following section. More- 
over, it is important not to confuse individual and organiza- 
tional incentives; our observations are not meant to give the 
incorrect impression that A.I.D. employees are bureaucratic 
opportunists not really committed to development. Indeed, we 
were impressed by widespread efforts to "get something done" des- 
pite the impediments created by Congressional requirements and 
A.I.D.'s own procedures. Similarly, it is essential not to con- 
fuse judgments about whether A.I.D.'s organization, procedures, 
and incentives are well suited to its task with judgments about 
whether A.I.D. employees acted reasonably given the organization- 
al context. 

This section proceeds more or less chronologically, although 
some of the themes cut across time periods. The first section 
considers the distinctive nature of A.I.D.'s task in Africa and 
the extent to which its early organization and procedures were 
suited to that task. The second section examines the genesis of 
changes in A.I.D.'s objectives, organization, personnel system, 
and programming and contracting procedures that took place during 
the early 1970s and the way these changes contributed to the 
effectiveness of A.I.D.'s programs'in the countries under review. 
The last section reviews the attempts of A.I.D. management since 
1980 to correct earlier problems and identifies key issuc?s facing 
the Agency today. 

5.1 The Earlv Period 

Effective donor assistance for agricultural and rural devel- 
opment must be based not only on an appropriate, balanced strat- 
egy of the type set forth in the preceding section but also on 
technical and analytical skills, familiarity with what h~.s been 
previously tried in the host country, a comparative perspective, 
and a patient, persistent, flexible, and error-embracing ap- 
proach. The ability of donors to experiment, grope, take some 
risks, tolerate frustration, sustain a collaborative effcrt, and 
learn from experience has been especially necessary in Africa. 

At independence, Africa's new nations had very little 
trained manpower, their governmental institutions had little 
experience or capacity to carry out their tasks, and attitudes 
toward professionalism and accountability were weak. Planning 
capacity was minimal. Since then reliable planning data have 
remained scarce and skilled personnel are still in short supply 
As for agriculture, African cropping and farming systems are 
complex, diverse, and locally variable. These cropping and 
farming systems are unfamiliar to American technicians, as are 



the social institutions through which rural Africans pool risks, 
conduct trade, save, and deploy their capital and labor. Thus 
adapting Western technology and organizat.iona1 forms to African 
conditions requires a good deal of patient experimentation. 

In the early 1960s, African agricultural and rural develop- 
ment needs were poorly understood by A.I.D. and other donors, and 
many of their interventions were unrealistic and ineffective. 
Yet in some respects A.I.D.'s organization, programming proce- 
dures, and personnel system gave greater scope for flexible 
learning in the 1960s than has been the case in subsequent peri- 
ods. The Agency was decentralized, with considerable delegation 
of responsibility to its overseas field Missions. Those Missions 
had more employees in relation to the size of their programs than 
they have had in more recent periods. 

In addition, A.I.D.'s Washington-based bureaucracy was less 
complex. Throughout the Agency, lines of authority and areas of 
jurisdiction were blurred, access to superiors was easy, the 
Agency's family-like Missions fostered informal working relations 
(as they still do today), and considerable responsibility was 
assumed by subordinates. These are characteristics of an organi- 
zation well suited to tasks similar to A.I.D. 9s.22 The Agency 
was also less tightly bound by bureaucratic procedures and con- 
tracting regulations. Loans required fewer types of analysis and 
were subject to fewer restrictions than was later the case. 
Programming technical assistance required little analysis or 
documentation, and A.I.D./Washington's review and approval of 
requests was handled by a small, technically oriented staff. The 
process was therefore relatively rapid and flexible. 23 Contract- 
ing and procurement were less standardized, centralized, slow, 
and time-consuming than they have since become. Country strategy 
documents were less elaborate, and there was less pressure to 
conform to the Washington policy climate than has been the case 
since the early 1970s. 

A.I.D.'s early personnel system and incentives for profes- 
sionals also were well suited to its task. Because, in the 
optimism of the time, it was widely believed that self-sustaining 
development could be achieved in a decade or so, the new Agency's 
personnel system was established on a temporary basis.24 Most 

22~he fit between A. I .D. ps organizational structure and its tasks 
is discussed by Tendler (1975, 12-22) and Siffin (1974). 

23~apital projects, which were clearly differentiated from tech- 
nical assistance for historical reasons, required economic and 
technical analyses and more complete documentation. 

2 4 ~ . ~ . ~ .  did not request authority to include its personnel in a 
career system until 1966 (Tendler 1975, 16). 



employees were hired as Foreign Service Reserve Officers, a 
special category intended to give A.I.D. the authority tc~ hire 
professionals "on a temporary basis...with such specialized 
skills as may from time to time be required."25 Under tkis 
system A.I.D. was able to employ trained and experienced people 
quickly, without giving entrance exams, and it did not have to 
assume civil-service-type obligations to those it employed. In 
addition to enabling the Agency to stay flexible, this arrange- 
ment was intended to provide emplo ees with the incentive to 
maintain a professional identity. 2x Some A.  I .D. employees were 
concerned primarily with administration and management, but many 
were involved in technical assistance. The line between direct- 
hire and contract personnel was less sharply drawn than it has 
come to be. 

While there may be a nostalgic bias in memories of A.I.D.'s 
halcyon days, it seems clear that A.I.D. was able to capitalize 
on the comparative advantage of its overseas Missions in its 
early period. Employees had both the time and the incentives to 
devote a greater proportion of their energies to working with 
counterparts, implementing assistance, and thus learning about a 
country's needs and conditions. They also had more discretionary 
power to make changes and mid-course corrections, dropping exten- 
sion work that proved inappropriate, for example, or initiating 
research. 

The early system had weaknesses as well as strengths. Pro- 
grams were unrealistically optimistic about what could be accom- 
plished in a few years. This optimism, along with the desire to 
establish programs in newly independent nations and weak manage- 
ment planning, contributed to what Ambassador Korry in his 1966 
report on A.I.D.*s African programs referred to as "scatteration, 
that is to say, our involvement in hundreds of projects dealing 
with almost every conceivable activity related to development and 
at many levels...in 33 countries.It (Korry 1966, in Copson et al. 
1986). As a result of the Korry Report, A.I.D. bilateral Mis- 
sions were closed in all but 10 nations. Other countries were 
assisted only through regional and multilateral programs. 

25~he Foreign Service Reserve Officer category, established by 
the Foreign Service Act of 1946 for the use of the State Depart- 
ment and A.I.D.*s predecessors, was incorporated into the Foreign 
Assistance Act of 1961, Section 522. 

26~he Herter report argues that "They will be forced to identify 
with their profession .... The decisive reason not to include 
these specialists in an A.I.D. career system is that, in the 
main, the career contexts and career loyalties of the best pro- 
fessionals lie with their professions and the whole range of 
activities with which those professions are ass~ciated~~ (cited in 
Tendler 1975, 20). 



5.2 The Era of New  direction^ 

By the early 1970s A.I.D.'s African Missions found them- 
selves operating in a changed and challenging organizational 
context. The New Directions legislation altered h.1.D.'~ objec- 
tives; at the same time, Congress restricted what A.I.D. could do 
to achieve those objectives. Functional budgeting, earmarking, 
and additional reporting requirements subjected the Agency and 
its Missions to micro-management by the Congress. The elabora- 
tion of project design and approval procedures and the expansion 
of the Washington-based bureaucracy contributed to a marked 
centralization of decision-making authority. The role of direct- 
hire employees became primarily managerial. Most substantive 
work on project design, implementation, and evaluation was done 
by contractors. At the same time, contracting and procurement 
procedures became more standardized, more restrictive, and 
slower. Finally, the Agency was spread thin since, in response 
to the Sahelian drought and the new Congressional mandate, it had 
once again established bilateral programs in most of the coun- 
tries from which it had withdrawn in the late 1960s. 

The immediate effect of these changes on A.I.D.'s program- 
ming system was to reduce the comparative advantage of A.I.D.'s 
overseas Missions and to exacerbate a number of long-standing 
problems in the design and implementation of projects. The 
Mission's bureaucratic work load increased far more rapidly than 
its work force. Employees were forced to devote a high propor- 
tion of their time to diagnosing the Washington "policy cli- 
mate," packaging and promoting their programs, and overcoming 
arbitrary constraints in procurement and contracting. Their 
incentive to understand and address the distinctive, long-term 
developmental needs of the host country was reduced, as was their 
incentive to focus on project implementation. 

In sum, Mission staff had to devote an increased amount of 
their attention to solving A.I.D.'s own problems. In this sense, 
the locus of decision-making for development shifted from host- 
country institutions to A.I.D. itself. To some extent, the 
reduction of Mission autonomy and flexibility brought about by 
overcentralization in this period was offset by an improved 
institutional memory and strengthened evaluation and learning 
processes in the Agency. In time these contributed to the formu- 
lation of more coherent and effective strategies in areas such as 
population and agricultural research. Before examining the 
impact of these changes on the programming decisions of A.I.D. 
Missions in the countries under review, it is useful to under- 
stand why these changes were introduced and how A.I.D. employees 
coped with them. This has relevance today, since the underlying 
pressures on A.I.D. that keep Missions from more fully exploiting 
their comparative advantage have not changed. 



Many circumstances contributed to the changes introduced in 
the early 1970s, including the political and historical factors 
discussed in Section 2 and the recognition that A.I.D. was no 
longer a temporary agency. The way the changes were introduced, 
however, was shaped by two features of the Agency's external 
environment that had helped to shape American foreign assistance 
programs from their inception: (1) the absence of a strong 
constituency with shared goals and (2) the widespread assumption 
that most of the problems of developing nations could be solved 
quickly and easily by the direct transfer of American technology 
and institutions. These features have forced the Agency through- 
out its existence to be responsive to a wide variety of interest 
groups with differing and at times contradictory goals and to 
make unrealistic projections of what it could achieve. They have 
also contributed to ever-increasing public disillusionment, 
tighter Congressional oversight, and a more defensive posture by 
A.I.D. and its employees. 

5.2.1 External Pressures on A.I.D, 

Foreign assistance has never been popular. Indeed, public 
support for foreign aid has generally been lower than for any 
other form of Federal spending. 27 In the early postwar years, 
support was mobilized with the argument that the goals of foreign 
aid--containing communism, fostering democratic political insti- 
tutions, promoting beneficial trade between rich and p3or 
nations, and eradicating hunger, poverty, and ignorance--were 
mutually reinforcing and could be attained in a relatively short 
time. In addition, aid supporters argued, the United States was 
qualified by its unique historical tradition and its preeminent 
scientific and industrial capacity to exercise moral and techni- 
cal leadership in fostering development. 28 Nevertheless, the 
passage of A.I.D.'s enabling legislation, the Foreign .4ssistance 
Act of 1961, under the charismatic leadership of President 
Kennedy, marks the last time an administration has successfully 
mobilized broad support for foreign aid. 

Over the years public support for foreign aid eroded and its 
constituency was fragmented into a welter of special interest 
groups. By the early 1970s, in the wake of the Vietnam War, it 
was increasingly difficult to convince the public that A.I.D.'s 

2 7 ~  useful discussion of the determination of U.S. foreign aid 
policies is found in Morss and Morss (1982, ch. V). 

2 8 ~  useful analysis of this concept of "manifest destinyr1 and 
its uses by American presidents is to be found in Berg (1976, 
99-110). 



humanitarian, commercial, strategic, and developmental goals were 
congruent. 

To ensure the annual passage of A.I.D.'s legislation, the 
administration has had to forge a fragile coalition of special 
interest groups and to lobby key members of Congress for their 
support. Some of the interest groups are committed to a particu- 
lar goal. Others are concerned primarily with having A.I.D. use 
their products and services. Still others limit what A.I.D. can 
do by sponsoring legislative amendments proscribing the Agency's 
involvement with particular countries, commodities, or 
technologies. 

A.I.D.'s dependence on special interest groups has had 
several effects. It has led to the proliferation of its legis- 
lated objectives, often unaccompanied by additional overall 
funding or higher personnel ceilings. It has led to the imposi- 
tion of scores of special restrictions in amendments to A.I.D.'s 
enabling bill. It has led to dramatic shifts in the Agency's 
regional focus and in its official policy, of which the New 
Directions mandate was an outstanding example. Reinforced by 
Congressional mistrust of A.I.D.'s capacity and the administra- 
tion's intentions, it has led to the introduction of functional 
accounts and increased use of "earmarking" in A.I.D.'s appropria- 
tions bill. And it has forced A.I.D. to accept the nondevelop- 
mental goals of other agencies, such as the Departments of Agri- 
culture (USDA) and Treasury and the Office of Management and 
Budget (OMB), and subjected the Agency to direct pressure from 
members of Congress and high-level political appointees. 

5.2.2 The Internal Response 

A.I.D.'s vulnerability to the pressures of diverse interest 
groups has also influenced its growth, organization, personnel 
system, work force composition, programming and contracting 
procedures, and incentives. In response to these pressures and 
to demands of its task, A.I.D.'s organization has become complex 
and redundant. Over the years many new organizational units 
have been created within the Agency to cope with new goals or to 
show compliance with new thrusts. Thus units have been created 
for new functional areas such as fish protein (when protein 
rather than caloric deficiency was considered most urgent), for 
new approaches such as private enterprise and private voluntary 
organizations, and for new concerns such as Title IX, women, the 
environment, and energy. Other changes reflect a response to 
criticism or changing priorities. While units may be downgraded, 
moved, or merged, their functions are seldom altogether dropped. 

The imposition of new objectives has also fostered function- 
al redundancy and overlapping or poorly defined jurisdictional 



boundaries as units have added offices and positions fCr purposes 
of compliance, coordination, or protection of their turf. At 
present, for example, agriculture is the concern of the Office of 
Agriculture in the Bureau for Science and Technology, the Office 
of Policy Development and Program Review in the Bureau for Pro- 
gram and Policy Coordination, the Agriculture and Rural Develop- 
ment Division of the Africa Bureau, the Regional Economic Devel- 
opment Support Offices in East and West Africa, and each of the 
country Missions. The same situation exists for other sectoral 
and special concerns. 

In principle, of course, there are differences in the nature 
of the responsibility exercised over a functional area by differ- 
ent units. In reality, however, most policy and fundirg deci- 
sions are reviewed widely and discussed at committee meetings 
where employees with similar responsibilities, and perhaps simi- 
lar professional qualifications, share ideas, dispute one anoth- 
er, squabble over jurisdiction, trade support, and form temporary 
or lasting alliances. The impact of a reorganization, a new 
policy, or the reassignment of personnel is muted by this dif- 
fused pattern of communication and decision-making. 

Functional redundancy has been a source of instit~~tional 
strength when the problems to be addressed are unclear, when 
multiple approaches are needed, or when effectiveness clr protec- 
tion against failure is more important than efficiency (Leonard 
1982, 209-10). Redundancy has also contributed to A.I.D.'s 
resilience and organizational flexibility in the face c~f the 
reorganizations that tend to sweep across A.I.D. after changes pf 
administration because qualified personnel, as well as the 
responsibility for carrying out key tasks, are widely dispersed 
throughout the Agency. A.I.D. can lose a bureau or an office 
without seriously disrupting its overall functioning. Similarly, 
a unit in one bureau may be upgraded, merged, divided, moved to 
another bureau, or given new functions or a new name without 
causing serious problems. 

Yet redundancy can also be a source of difficulty if, as in 
A.I.D., personnel are not serving in positions for whic:h they 
were trained and if, as in the early 1970s, there is excessive 
centralization. Under these circumstances decision-making is 
slow, and this inhibits A.I.D. Missions from quickly and flexibly 
responding to host country conditions and needs. 

A.I.D.'s work force and personnel system have suffered from 
frequent changes in the Agency's policy climate, substantive 
emphasis, and regional focus. Changing objectives have made it 
difficult for the Agency to maintain a work force appropriate to 
its tasks. Since the reduction in force following the end of the 
Vietnam War, A.I.D. has been under almost constant pressure to 
reduce its complement of direct-hire employees and its operating 
budget. Efficiency-minded members of Congress and adm:.nistration 



officials tend to compare A.I.D.'s work with that of other Fed- 
eral agencies that, unlike A.I.D., are applying known techniques 
to well-understood domestic tasks. 

One result of the pressure on A.I.D. to reduce the number of 
its direct-hire employees and its operating budget has been the 
focusing of its recruiting efforts on acquiring the professional 
skills needed to implement its most recent policy objectives. 
Over time such a recruiting focus has left the Agency with acute 
shortages in some basic fields such as economics and agriculture. 
It has also fostered generational "stratification" in its work 
force; most of its anthropologists, for example, were hired in 
the mid-1970s. 

A second result is that the Agency has had to reclassify 
many employees into skill categories for which the employees have 
had no formal training so that they could be assigned to availa- 
ble positions. For example, the agricultural officer in a USAID 
Mission in Africa in the 1970s was not necessarily an agricultur- 
alist, much less familiar with what was known at the time about 
African smallholders' farming systems. 

A third result is that, regardless of professional back- 
ground, Mission-based employees spend most of their time on 
bureaucratic and managerial tasks. Indeed, management is the 
only clear career ladder in the Agency. Employees recruited 
because of other skills find it difficult to remain current in 
their field, to attend conferences, or to receive additional 
technical training. 29 This situation, plus the poor fit between 
the length of overseas assignments and the cycle of project 
development noted below, contributes to frustration, poor morale, 
and l tdeprofessionalization. 'I 

The complex and centralized programming procedures put in 
place in the early 1970s were shaped by A.I.D.'s vulnerability to 
criticism and the defensive posture that the Agency adopted. At 
the time, A.I.D. was under intense pressure to convince a skep- 
tical Congress that it was conforming to the New Directions 
policies and that it was going to achieve positive results. 

Consequently the new system, which is still largely in 
effect, requires Missions to specify in considerable detail, 
before funds are obligated, what they propose to do, how they 
propose to do it, and how the activity will contribute to devel- 
opmental goals. Although changes can be made in the project 
during implementation, they require written Congressional notifi- 
cation. The new system also requires each Mission to prepare a 
more detailed and comprehensive justification of its country 
strategy in the Annual Budget Submission and in the Country 

"~ach year a few employees are granted long-term training leave. 



Development Strategy Statement. Also in the mid-1970s, A.I.D. 
management began to establish a strong, centralized data base and 
a capacity for evaluating the impact of its activities. 

The programming approach, which had previously been used 
only for loan preparation, was elaborated and extended to tech- 
nical assistance. Virtually all development assistance was 
!!projectizedl! so that it could be "targetedtt to predominantly 
rural, low-income groups. In conjunction with the design of a 
project, the Mission had to prepare a Project Identification 
Document, a Project Review Paper (which was subsequently 
dropped), and a Project Paper. Each of these was reviewed in 
Washington by the Africa Bureau, the Bureau for Program and 
Policy Coordination, and the predecessor of the Bureau for Sci- 
ence and Technology. 

The completed Project Paper, which is still used with some 
modifications, includes a detailed project description; a logical 
framework relating inputs to outputs, to a specified purpose, and 
to a broad development goal; a detailed budget; an implementation 
plan; an economic analysis; a financial analysis; a social sound- 
ness analysis; an environmental impact determination; a procure- 
ment plan; and numerous briefer determinations intended to ensure 
that the project will not be contrary to U.S. policy interests or 
conflict with the interests of one or another domestic lobby, as 
specified in A.I.D.'s enabling legislation. 

This revised programming system has had a number 2f positive 
long-term effects on A.I.D.'s institutional capacity. Perhaps 
most important, it has enhanced the Agency's capacity to learn 
from its experience and to introduce new ideas gradually into its 
Mission programs through a process of creative dialoguae between 
its employees in Washington and overseas. The evolution of 
A.I.D.'s agricultural research, population, and health care 
delivery strategies all exemplify this enhanced proces,; of itera- 
tive learning (see Section 6). 

Coming as they did, however, in the context of the New 
Directions policies, personnel cuts, and expanded counxy cover- 
age, the new procedures placed A.I.D.'s Africa Mission!; in a very 
difficult position and exacerbated a number of endemic problems 
that have been found to be characteristic of all donor!;' techni- 
cal assistance programs in Africa. The new procedures took up 
much of the Mission staff's time and energy, lessened its flexi- 
bility, and lengthened the time required to respond to host 
country requests, needs, and !!windows of opportunity.'! 

Moreover, under increased pressure to ttsell!l their projects 
to an ever more skeptical audience, Missions prepared tlocuments 
that exaggerated what could be accomplished by applying known 
technologies and underestimated the difficulty of introducing 
significant institutional or technical change. The advocative 



nature of these documents not only fostered such distortions, but 
also created strong incentives for field staff to utransformw the 
host countriesf problems, capabilities, and commitments so that 
they conformed to the current Washington policy climate and 
review criteria. These pressures and responses reduced employ- 
ees' incentives to find out what was distinctive about a country 
and then to design interventions fine-tuned to its needs. 

The overcentralized review process exacerbated the strain 
and suspicion between the Missions and A.I.D./Washington. From 
the Missions' perspective, distant and poorly informed bureau- 
crats rlupstreamw in the project approval and funding process 
"second-guessedff them on the basis of abstract ideas, personal 
predilections, or simply the wish to exercise their prerogatives. 
At times the design and review process took on an adversarial 
rather than cooperative or constructive tone, and Mission person- 
nel found themselves assuming a defensive, risk-aversive posture. 

A.I.D.'s increased dependence on contractors for project 
design and implementation also created a number of problems. 
Some of these problems are characteristic of the Federal con- 
tracting system and are faced by all Government agencies. As 
Thomas Rollis, Assistant to the Administrator for Management in 
A.I.D., has noted in Congressional testimony, concern about fair- 
ness and due process toward the contracting community Itrequires, 
in large part, a face-value acceptance of the bidder certifica- 
tion of the types of services, the level, the quality, and just 
about everything except financial capacityff (Rollis 1986, 9 5 ) .  
Unlike private-sector firms, Federal agencies are severely res- 
tricted in their ability to use generally available knowledge 
concerning the character, experience, knowledge, and past perfor- 
mance of potential contractors. They are not allowed to keep 
systematic records of contractor performance or to use poor 
performance as a criterion for nonselection. Indeed it is very 
difficult and time-consuming to disbar a contractor for anything 
other than fiscal malfeasance. 

Problems associated with the Federal contracting system are 
exacerbated in A.I.D. by the nature of its task and its relation- 
ship to its contractors. As we have noted, much of A.I.D.Is work 
requires in-depth knowledge of the host country and a flexible, 
trial-and-error learning approach rather than the direct transfer 
or application of known techniques. Yet it is very difficult to 
establish nonsubjective, quantifiable criteria for assessing 
these qualities. For this reason it is not surprising that much 
of the sensitivity to cultural, social, and institutional issues 
found in A.I.D.'s Project Papers is I1filtered outI1 as they are 
transformed into contracts by Washington-based contract officers. 
A.I.D.ls comparative success with infrastructure projects and 
long-term training, discuesed in the following section, is prob- 
ably due in part to the fact that they entail the use of known 
techniques and have outputs that are easy to quantify. 



The rebidding procedures for contract renewals and the 
difficulty of enforcing more than minimal standards of perfor- 
mance also provide poor incentives for the contractor to be 
creative in meeting the unforeseen problems and opportunities 
that inevitably arise during project implementation. USAID 
Missions, for their part, have little ability or incentive to 
enforce high standards of contractor performance. In aedition to 
the costs and problems of terminating a contract for nor.perfor- 
mance or convenience, USAID Missions face a delay of 20C days to 
a year or more in obtaining the services of another contractor. 
Finally, A.I.D. managers have proven understandably reluctant to 
offend contractors who are associated with any of the many spe- 
cial interest groups on which the managers feel dependent for the 
passage of their appropriations. 

A.I.D.'s Africa Missions have also had to cope with aid- 
tying regulations that direct them to purchase American goods. 
In addition to the well-known economic costs of such requlations, 
in Africa these have regularly resulted in lengthy procurement 
delays and problems with service and spare parts. Thest? problems 
have been particularly costly in the case of essential t?quipment 
such as vehicles. 

In sum, by the early 1970s a USAID Mission in Africa had to 
cope with a very difficult organizational and host country envi- 
ronment as it played its pivotal role in the design and delivery 
of foreign assistance. The Mission had to translate general 
policies into the host country context. It had to develop a 
coherent rationale for its assistance program. It had to design 
a supply of plausible projects and programs matched to funding 
that was available through two or more bills and numerous func- 
tional accounts, and to do so within an arbitrary time frame. It 
had to manage the implementation of these activities despite 
having little control over interministerial coordination or over 
the personnel, logistical support, or other resources supplied by 
the host government. Moreover, the Mission had to accomplish all 
these tasks in ways acceptable to a number of constituencies and 
agencies in both the United States and the host country. 

Most of the constraints, pressures, and contradictions faced 
by Missions in the 1970s are still present. Since they profound- 
ly affect what the Missions can do and what A.I.D. employees are 
encouraged to do, it is useful to recapitulate these problems 
here. The recent attempts of A.I.D. management to deal with many 
of these problems are discussed in a later section. 



Missions are under pressure from A.I.D./Washington to obli- 
gate appropriated funds in a timely manner or face program budget 
reductions in the following year. 

Missions are also under pressure from A.I.D./Washington to 
select and package their programs in accordance with the spirit 
of current policy guidelines or face time-consuming and delaying 
harassment in the review process. Failure to conform to the 
current I1policy climatel1 makes projects more vulnerable to all 
types of technical and analytical criticism. 

Missions have to design their projects in accordance with 
complex and standardized requirements and make dozens of deter- 
minations to ensure that project designs are in compliance with 
all the statutory regulations. 

In implementing projects, Missions must comply with complex 
statutory regulations concerning contracting and disbursement. 
These have been designed for use by Federal agencies located in 
the United States. Compliance is monitored by the Inspector 
General's office within A.I.D. and by the Congressional General 
Accounting Office and by A.I.D. managers and lawyers up the line. 
Irregularities, no matter how technical, lead to serious sanc- 
tions and can have adverse effects on the career of Mission 
directors and others. 

In contrast, ill-founded assumptions, faulty analysis, or 
even deliberate misrepresentation of facts about the host country 
in program or project documents, or suppression of negative 
evidence in evaluation reports, only occasionally elicits an 
official rebuke. And Mission directors report that the develop- 
mental success or failure of programs has comparatively little 
effect on the careers of A.I.D. personnel once they have left the 
host country for a new assignment. 

If Missions became involved in programming PL 480 food 
surpluses they were, and still are, subject to pressures from the 
USDA and other members of the interagency Development Coordin- 
ation Committee. Friction over the type and quality of commodi- 
ties to be supplied and over delivery dates are frequent. 

Missions are occasionally directly pressured by a special 
interest group to fund a particular activity. More often such 
pressure is channeled through the personal, informal intervention 
of high-level A.I.D./Washington managers. The Mission then 
requests funding for the activity through a central or regional 
program. Similarly, the Mission may be informally or formally 
pressured by ~.~.D./~ashington to use a particular type of con- 
tractor. 

Particularly if the host country is considered important for 
strategic, political, or economic reasons, the Mission is subject 



to pressures from the Department of State and the American 
Embassy.30 The pressure can be for a variety of object:,ves: to 
shore up an unstable regime with general budgetary support, to 
obtain base rights or more limited strategic access, to "reset- 
tle" refugees to avoid another "Palestinian ~ituation.~.~~ to 
help a government show concern for a dissident region, or to keep 
a personal commitment by a visiting American official to the head 
of state. Regardless of whether the pressures are polii:ical, 
strategic, economic, or diplomatic, there tends to be a strain 
between the State Department view that A.I.D. should ha're flexi- 
ble, quick-disbursing resources and a very small in-country staff 
and the Agency's view that long-term commitments and on-the- 
ground management are necessary for an effective technical assis- 
tance program. 

The Mission is also subject to formal and informal pressures 
from host country leaders and often to competing requests for 
support from different host country ministries and agencies. In 
addition, the Mission has to attempt to coordinate its assistance 
with other donors, with whom it is at times competing for good 
project opportunities. This problem was especially troublesome 
during the mid-1970s when all major donors were under pressure to 
reach rural people through targeted projects. 

The Mission also faces potential contradictions in its 
broader relationship with the host country. Without "mortgaging" 
its future program, the Mission has to assure host country offi- 
cials that A.I.D. is a reliable source of support for costly, 
long-term development initiatives and institutional changes. 

The Mission also has to work ~collaboratively" with host 
country counterparts to make their planning more efficient, while 
requiring them to accept American-made equipment, imposing on 
them A.I.D.'s latest developmental priorities and policies, and 
offering assistance that often favors foreign exchange savings 
over domestic savings and capital over labor. 

30~lthough it is surprising to outsiders, pressures from the 
ambassador are not necessarily the same as those from the State 
Department in Washington. The ambassador not only fee1.s that he 
or she has a first-hand perspective on local conditions but also 
has a greater incentive to maintain cordial relations with host 
government officials. In both cases, pressures from the ambas- 
sador and the State Department can be much more specif-.c and 
situational than the general intervention of the admin:~stration 
in determining aid levels, as discussed previously. 

31~he State Department can make funds available for thfis purpose 
through the Migration and Refugee Assistance Bill. 



More recently Missions have had to push for politically 
difficult policy reforms such as economic liberalization, reduced 
subsidies, and cuts in the government payroll. At the same time, 
the State Department may be seeking to stabilize the regime or 
reward it for loyalty in the arena of East-West relations. 

5.2.4 Resource Allocation 

The ways that USAID Mission employees cope with these con- 
flicting pressures as t.hey allocate financial resources to coun- 
try programs and projects help to account for the observed pat- 
terns of success and failure in assistance to the six countries 
reviewed in the next section. They also help to account for the 
persistence of a number of well-recognized problems associated 
with project design and implementation. 

These problems include neglect of social, cultural, politi- 
cal, and institutional issues; overoptimism about the suitability 
of off-the-shelf technologies; inflated estimates of economic 
rates of return; underestimation of the time required to get 
project activities underway and to bring about change; underes- 
timation of costs, delays in delivery, and servicing problems 
associated with tied-aid procurement; unrealistic assumptions 
about the availability of qualified, experienced technicians 
willing to live in remote areas or to work under difficult condi- 
tions; unrealistic assumptions about the host country's absorp- 
tive capacity and ability to effect interagency coordination; 
neglect of project implementation or continuation in favor of 
designing new projects; inadequate monitoring; failure to learn 
from previous A.I.D. or non-A.I.D. projects in the host country; 
and the repetition of project activities and approaches that have 
previously proved unsuccessful. 32 

That tnese problems have persisted and even deepened over 
the years suggests strongly that they cannot be resolved by 
exhortations "to do a better job" or by adopting additional 
guidelines or tighter regulations. We find them to be sympto- 
matic of the underlying and enduring structural contradictions in 
A.I.D.'s objectives, in its procedures, and in the incentives 
that shape the resource allocation strategies used by A.I.D. 
employees as they carry out the tasks imposed by the Agency's 
program cycle. 

32~11 of these persistent problems are documented in the six 
country studies. It is interesting that many of the same dif- 
ficulties have constrained the efforts of other donors as well 



The program cycle through which A.I.D. allocates the funds 
appropriated annually by the Congress to particular activities 
is, as has been stressed, complex and time-consuming. Program- 
ming takes precedence over all other activities in the regional 
bureaus and overseas Missions. The program cycle is bcmth the 
context for most communication and coordination betweer. different 
parts of A.I.D. and the decision-making arena where competing and 
innately dissimilar objectives are reduced to the commcm calculus 
of fiscal resources. This process affects the career incentives 
of A.I.D. employees by rewarding them for procedural and tactical 
knowledge and for becoming experts at moving money, regardless of 
their technical competence or the impact of their work on a 
country's development. 

Within A.I.D.'s program cycle it is useful to distinguish 
between two types of allocation process at work: the j-irst, 
enabling and top-down, establishes the broad parameters of coun- 
try and sectoral funding levels and of development pol~cy; the 
second, bottom-up and entrepreneurial, determines the content and 
recipients of specific aid activities. 

The first process takes its direction from A.I.D.'s enabling 
legislation, State Department determinations, USDA projections, 
intermittent input from other agencies including OMB and the 
Department of the Treasury, and policy guidelines developed by 
A.I.D. management. Together these inputs determine tht? funding 
level for a country program. The rationale for the funding level 
need not include developmental criteria. Early and en'luring 
support for Ethiopia, the increase in funding for Kenya since the 
late 1970s, and huge appropriations for Egypt and Israel clearly 
did not. 

Even when developmental criteria are significant in deter- 
mining country funding levels, they are not necessarily consis- 
tent through time. Changes in the wake of the Korry Report in 
the 1960s, the New Directions policies of the 1970s, and the free 
enterprise and policy reform thrust of the 1980s have resulted in 
significant fluctuations in program size and content in all the 
countries reviewed. These changes make it difficult for Missions 
to maintain existing programs while also responding to new 
sources of funding and policy guidelines. The instability of 
A.I.D. programs, summarized in Section 2 and discussed further in 
this section and the next, had particularly negative effects on 
institution-building activities such as agricultural research, 
and on livestock development--both of which require a compara- 
tively long period of continuous support and entail a good deal 
of learning by doing. 



From the perspective of most A.I.D. employees, top-down 
allocation decisions are normally taken as a given.33 Along with 
other procedures of the program cycle, these decisions determine 
the boundaries of permissible action and the rhetoric of dis- 
course and justification. Together they may proscribe particular 
activities, but they do not prescribe them. Nor do A.I.D.ls 
country strategy and project design procedures, in themselves, 
determine the particular programs, projects, and approaches 
adopted by a Mission. As we have seen, these procedures are so 
complex that they are often unworkable, and in any case their 
application is constrained by a great many exogenous pressures on 
the Mission. 

To understand the creative process through which resources 
made available through top-down allocation are fashioned into 
programs and projects--in other words, the way A.I.D.ls general 
policies and resources are made operational and its working 
agenda is defined--it is necessary to understand the strategies 
used by A.I.D.'s entrepreneurial, field-based employees in carry- 
ing out their work. 

In principle, A.I.D.'s program cycle requires the Mission to 
develop a country strategy that is informed by current develop- 
ment theory and policy, consistent with U.S. interests, based on 
A.I.D. 's comparative advantage, and responsive to the specific 
developmental needs of the host country. Projects and nonproject 
modes of assistance are then selected to implement the Missionls 
strategy. 

In practice, however, it has seldom been possible for 
A.I.D.ls Africa Missions to follow this procedure. The Mission's 
freedom of choice is limited by several considerations in addi-' 
tion to the external pressures discussed previously. Unless the 
country program is new or in a state of rapid expansion, the 
Mission finds most of its forward funds encumbered by ongoing and 
approved projects that cannot easily be discontinued, even if 
they are no longer supported by Washington's "policy climate." 
The Mission may also have committed itself to particular host 
country officials and priorities. Or the Mission may feel com- 
mitted to extend an initiative to try to make good on sunk in- 
vestments. 

Mission management is also constrained by the size and 
skills of its work force complement. Given the time-consuming 
complexity and time-driven nature of A.I.D.ls programming proce- 

33~his statement requires some qualification. Individual A. I .D. 
employees with outstanding leadership qualities occasionally man- 
age to obtain higher funding levels for their Mission or program. 
The genesis of the Sahel Development Fund, for example, owes much 
to the efforts of one such individual. 



dures, it is simply not practical to engage in extensive analysis 
or in a more than cursory exploration of alternative projects. 
!Phe Mission is under more pressure to put together a plausible 
program and to obligate available funds than to consider the 
opportunity costs of potential options. 

Paradoxically, Missions with new or rapidly expanding pro- 
grams, and therefore the widest options, generally have insuffi- 
cient staff or time for thorough analysis. A.I.D. addraessed this 
problem creatively by mobilizing outside experts as advisers 
before starting major new programs in Nigeria, India, smthern 
Africa, and the Sahel. The results of this approach seem posi- 
tive, but it has not generally been used in Africa once a country 
Mission has been established. 

The program strategies of Missions in Africa have often been 
opportunistic, eclectic, and entrepreneurial--less the result of 
planning than the sum of their pragmatic parts. Day-to-day 
problem-solving has left little time for long-term planning. In 
such cases the strategy's coherence has been more in the way it 
has been described to Washington than in the way it has origin- 
ated or functioned. 

To be sure, many of the activities in the country strategy 
are the result of careful analysis and planning, but many others 
represent "targets of opportunity" that present themselves to 
Mission management. Their origin may be a host country request, 
the politically determined selection of a region, the availa- 
bility of funding and technical advice through an A.I.D./Washing- 
ton centrally funded or regional project, pressure from a U.S. 
special interest group, or simply the enthusiasm of the Mission 
director or an entrepreneurial individual on the Missicln staff. 
The final selection of projects cannot be based on a careful 
assessment of all the relevant variables in alternative courses 
of action. 

Because of the need to move ahead in the face of many uncer- 
tainties, choices must depend on a best-guess approach and the 
implicit use of a simplifying list of questions, most or all of 
which should be answered in the affirmative: 

-- Is the proposed project consistent with actual A.I.D. 
policy, that is, the policy embodied in Washington 
project approval decisions rather than in Policy Papers? 

-- Is it consistent with the Mission's analysis iin its 
Country Development Strategy Statement) of the way that 
A.I.D. policy should be adapted to host country condi- 
tions? 

-- Is the project acceptable to host country political 
leaders? 



-- Is it acceptable to a host country ministry or agency 
that will be responsible for implementing it? 

-- Will the project complement or balance the Mission's 
"p~rtfolio'~ of projects? For example, a Mission that 
has a strong program in agriculture and health-care 
delivery may desire projects in population or educa- 
tion. This desire for a balanced, or at least a mixed, 
portfolio is partly a reflection of A.I.D.'s Congres- 
sionally mandated "functional accountsn and partly a 
risk-aversion strategy on the part of the Mission direc- 
tor, who does not want to put all the eggs in one sec- 
toral basket. 

-- Is the cost of the project consistent with the Mission's 
budgetary levels or aspirations? 

-- Does the Mission have a sufficient work force with 
appropriate skills to manage the labor-intensive process 
of project design? 

-- Are there likely to be any special objections to the 
project raised by the U.S. ambassador or particular 
members of Congress? 

Even though the potential impact of the project on develop- 
ment may be of great significance to the Mission staff, A.I.D.*s 
organizational incentives do not necessarily give this a high 
priority in project identification and selection. 

Regardless of its origins, a particular project usually 
takes the form of a fairly specific activity as a solution to a 
problem. As such, it soon gains a momentum of its own. Even in 
its early stages the project idea may represent a commitment to a 
particular host government agency or to political officials to 
deliver more or less well-specified resources. Whether or not 
this sense of commitment exists, it becomes increasingly diffi- 
cult to stop a project once scarce Mission staff time has been 
invested in it, even if it becomes evident upon further analysis 
that the project presents many problems. 

It occasionally happens that the Mission becomes committed 
to a project which, rightly or wrongly, lacks a constituency in 
the host country or is even opposeCl by the ministry toward which 
it is directed. In extreme cases this has led to eleventh-hour 
high-level efforts by the Mission director, or even the ambassa- 
dor, to pressure the ministry to accept the unwanted project. 
Not surprisingly, such projects often become the objects of 
benign neglect by the designated implementing agency. 

In identifying and designing projects A. I.D. employees 'must, 
to some extent, use simplifying models. This strategy enables 



them to cope with the complexity of A.I.D.'s design and review 
requirements, the uncertainties of development work, and the 
diversity of African conditions. But it is not without costs. 
Models may be based in part on broad historical experierlce, such 
as the Marshall Plan in Europe or the American experienc:e with 
the land-grant agricultural system, rural electrification, or 
range management. Often, however, they are grounded in past 
development projects or programs with which A.I.D. employees and 
its contractors are familiar. Such projects, or components of 
them, can be used to provide guidelines for everything :from the 
rationale to the technology and institutional arrangements of a 
new project. 

Often, because of small Mission size and pressure .to design 
projects, the same project design officers have been responsible 
for "familiesw of rather similar projects in several African 
countries. This was the case, for example, with many of A.I.D.'s 
pastoral livestock projects and production-oriented area develop- 
ment projects in the 1970s. 

The use of simplifying models rests on the explicit or 
implicit assumption that the context of the problem being ad- 
dressed is similar to that of a problem addressed previously and 
that th earlier project was successful in meeting its objec- 
tives. 32 Such a strategy for allocating resources has proved 
- - - -  

34~implifying models have other functions in deve1opmer.t agen- 
cies. Regardless of whether they are based on experimmtal 
evidence, disciplinary dogma, past experience, or merely profes- 
sional folklore, the theories inherent in past project& have an 
important cognitive, evaluative, and expressive role irl the world 
of the developer. Thus, these paradigms of and for development 
have provided the personnel of donor agencies with shared ways of 
thinking and talking about what they are doing and of explaining 
to those on whom they depend for funding why they belickve a 
development model will work. 

Like other models, development models not only provide cri- 
teria for choosing between alternatives, but they also define 
these alternatives and hence the kinds of information that are 
considered relevant to making the choice. In this way, they 
generate their own categories of data, which lend them a comfort- 
ing aura of concreteness. For example, the qqmodel farmerw para- 
digm, which held sway recently, rested on the self-fulfilling 
assumption that progressive farmers have larger landholdings 
because they are progressive, whereas smallholders are inherently 
more traditional. Aid, therefore, should be given to those who 
have the attribute of being progressive. Alternative hypotheses 
concerning the political-economic bases of wealth were not 
explored, nor were data gathered that could have tested them. 

Like other long-used conceptual paradigms, development 
models are not challenged easily by factual evidence of failure, 



reasonably efficient when these conditions are met--as they have 
been, for example, with projects involving many types of infra- 
structure and higher agricultural education. In such cases, the 
use of familiar models not only simplifies A.I.D.'s work and 
ensures workable project design, but it also increases the like- 
lihood that A.I.D. will be able to find contractQrs to implement 
the project who share the conception of the task provided by the 
model. But when simplifying models are not well suited to the 
host country context, their use tends to "short-circuit" the 
project design process, to contribute to problems in project 
implementation, and to reduce the project's impact. This hap- 
pened with many of the people-oriented, targeted projects of the 
1970s. 

The use of a project model generally means that fundamental 
decisions concerning project design are made at a very early 
stage. The result is that alternatives tend to be ruled out 
without ever beinq qiven serious attention. therebv vitiatins the - - 
logic of A.I.D. 's design process. That process assumes that 
project design entails a hierarchical, sequenced series of 
choices about the allocation of resources. Choices made early 
the sequence involve a wider range of alternatives--for example 
between sectors or regions--and require rather general types of 
data. Choices made later in the sequence involve a more 
restricted set of alternatives--for example, between crop varie - - 
ties, techniques for extension, or user-cost rate structures--and 
require more specific types of data. By beginning with a model 
solution, many alternatives are precluded from the outset. 
Nevertheless, because of A.I.D.'s project documentation require- 
ments, much design effort is devoted to rat-ionalizing, after the 
fact, choices that were never even considered. Furthermore, 
depending on how great A.I.D.'s need is to approve the project, 
the project design team may find itself under pressure to disre- 
gard the views of technical and country experts, host country 
officials, and members of other groups whose interests will be 
affected by the project. 

Incorrect assumptions introduced in the design process can 
not only be expensive for A.I.D. in time and dollars during 
project implementation but frustrating and demoralizing for its 
employees, consultants, and contractors as well. For this reason 
the tendency to use previous projects as models can be costly and 
can inhibit learning for many years. A.I.D. efforts to draw 
lessons from project evaluations and to conduct ex post evalua- 

for they provide a rationale for explaining away their apparent 
lack of success and for shifting the blame to others. For exam- 
ple, since it is often assumed that pastoralists are not respon- 
sive to price, their failure to sell livestock in a marketing 
project is taken, prima facie, as evidence of their traditional 
values, and more rational explanations are not sought. 



tions some years after project funding has ended are directed to 
this difficulty and have led the Agency to discontinue some types 
of projects. New project models may be based on experimental 
research findings, as was the case to some extent with farming 
systems research; on a new hypothesis about the nature of the 
problem to be solved; on a particularly successful local develop- 
ment initiative; or on the efforts of a contractor. 

Designing projects within the A.I.D. system gives consider- 
able scope to the creativity of its more entrepreneurial employ- 
ees. For this reason A.I.D.'s projects are greatly influenced 
both by these individuals' substantive knowledge, experience, and 
familiarity with specific types of projects, and by organiza- 
tional incentives generated within A.I.D. to which they must 
respond. When a proposal is funded, A.I.D. becomes committed to 
the particular conceptions, formulations, technologies, and 
approaches it promotes. 

The entrepreneur's bureaucratic skills are as impcrtant, if 
not more important, than expertise in development or Wowledge of 
the host country. Successful entrepreneurs must capit~lize on 
available funds, cast their proposals in the current policy idiom 
and, to a greater or lesser extent, provide information and 
analysis that makes their proposals plausible if not compelling. 
But this is not enough. Entrepreneurs must also be adept at 
shepherding their proposals through the hazards of the review 
process through which funding choices are actually made, not so 
much by explicit bargaining as by attending meetings, writing 
memos, and mobilizing the support of a coalition based on previ- 
ous association, common interests in development, commitment to a 
technology or contractor, or common professional background. 
Thus entrepreneurs are members of task-oriented, cross-cutting 
working groups; possess a well-developed information network; and 
can defend their bureaucratic turf. They have friends in key 
offices and bureaus in Washington and perhaps in the Cmgress as 
well. 

Entrepreneurial roles may be located anywhere in the organi- 
zation--in the Missions, the regional bureaus, or the support 
bureaus--although the beginner entrepreneur has more scope for 
action in the field. Entrepreneurial employees are not restrict- 
ed to the upper echelons of A.I.D.'s hierarchy. Indeed, able and 
enthusiastic individuals are often surprised at the iritiatives 
they can take soon after tfcoming aboard." Many of A.I.D.'s more 
innovative activities originate with entrepreneurs located on the 
periphery of the organization--in the field, in the Bureau for 
Science and Technology, or the Bureau for Policy Planning and 
Coordination, for example--who have been brought into A.I.D. on a 
temporary or permanent basis because they have spec if:.^ expertise 
thought to be needed after a policy change. 



The entreprenenr's professional background and experience 
have a direct bearing on the kinds of activities he or she pro- 
motes. As the secretary general of agriculture of one country 
has noted: "If they send a livestock man, you can be sure we'll 
get a livestock project." This observation applies not only to 
general sectoral interests but also to specific definitions of 
problems and technical solutions. In a very real sense, aid 
entrepreneurs "have solutions looking for problems." Particular- 
ly for entrepreneurs with a primarily technical background, this 
approach contributes to a persistent neglect of cultural and 
social factors, economic incentives, and opportunity costs. 

The changes we have described in A.I.D.'s policies and 
procedures in the early 1970s made it difficult for Missions to 
program additional funds for such activities as higher agricul- 
tural education and transportation in which A.I.D. had experi- 
enced considerable success (see Section 6 ) .  The New Directions 
thrust pushed them to undertake new types of projects that would 
directly benefit low-income rural people. It is clear that 
A.I.D. management in the countries reviewed for this study would 
not have introduced this shift in their country strategies and 
project portfolios on the basis of their experience or knowledge 
of host country conditions or commitments. 

The impact of the New Directions policies on the content of 
A.I.D.'s programs in agricultural and rural development differed 
from country to country, according to the status of A.I.D.'s 
earlier assistance program, pressure to increase the level of 
assistance due to U.S. foreign policy concerns, and the Mission 
management's perceptions of the host country context. Case 
material from the six country programs reviewed illustrates how 
these factors caused variations in the Agency's response. 

In Kenya, where average annual obligations increased, for 
political reasons, from $2-$5 million in the 1960s to $15-$17 
million in the 1970s (see Section 3 and Dijkerman 1987a), pres- 
sure on the Mission to spend was considerable. New Directions 
had only a moderate impact on programming. 3 5  The Mission's 
earlier emphasis on livestock and smallholder agriculture and its 
methods for assisting these sectors remained unchanged; however, 
the rationale for these activities was revised to fit the new 
policies, and funding levels were increased. Community develop- 
ment, which might have fit the new mandate and which had consti- 
tuted 20 percent of A.I.D.'s program in Kenya during the first 

35~ission planning documents from the period show concern with 
Kenya's absorptive capacity (Dijkerman 1987b. 144). 



period, was dropped because of poor performance. A new concern 
with arid and semiarid lands led to studies, a project, and 
modifications in A.I.D.'s agricultural research efforts (see 
Section 6). The Mission also was successful in obtaining funding 
for several large projects not in keeping with A.I.D./Washing- 
ton's interpretation of New Directions, including rural roads, 
support for higher education, and overseas manpower training. In 
addition, two loans opened a major "new8* subsector, input supply, 
by providing capital for credit and for fertilizer imports from 
the United States (Dijkerman 1987a, 60). 

In Tanzania total A.I.D. assistance did not increase greatly 
in constant dollars in the 1970s, although the rationale for 
assistance became more complex (see Section 2 ) .  Funding was more 
heavily concentrated in agriculture and rural development; a 
major new initiative in health was also undertaken. 4s noted in 
Section 3, the Mission's strategy at this time represented an 
evolution from its earlier emphasis on analysis and planning. 
The only obvious casualty of the New Directions policies was 
support for higher agricultural education, which was eliminated 
despite the Mission's initial recommendation. Although A.I.D.'s 
changed policies were not a big problem in Tanzania, the new 
emphasis on projects does seem to have caused the Mission to 
increasingly lose touch with the country's economic and policy 
climate and thus to have contributed to the Mission's failure to 
address the problems that arose in most of A.I.D.'s projects 
(Dijkerman 198713, 59-60). Whether these project-level problems 
owed more to country-specific conditions than to the way A.I.D. 
approached certain kinds of projects is a question to which we 
shall return. 

In both Cameroon and Senegal A.I.D. was reestablishing 
bilateral programs and Missions at the beginning of this period. 
Most of their activities were, therefore, new and within the 
bounds of New Directions policies. The Cameroon Mission's strat- 
egy was to focus its modest resources on the northern part of the 
country, which was the poorest region and the one most affected 
by the Sahelian drought. At the same time, the ground was being 
prepared for channeling assistance to agricultural education, 
research, and extension at the national level. In Selegal the 
new bilateral program centered on restoring the 1osse.s in crops 
and livestock resulting from the drought and, later, ion promoting 
regionally based integrated rural development, small-.scale pump 
irrigation, research, and planning. Many of these new projects 
encountered severe problems. 

A bilateral Mission was not reestablished in Malawi until 
1980 because A.I.D. viewed Malawi's policies as antithetical to 
the objectives of New Directions. The regionally financed con- 
struction of major roads continued, however, because of the State 
Department's view that Malawi played a stabilizing role in 



regional politics. In Nigeria, bilateral programs were phased 
out by the early 1970s. 

5.2.6 Problematic Projects 

New Directions, coupled with Congress's increasing concern 
about accountability, required A.I.D. to "projectizeW most assis- 
tance at a time when funding levels were rising. The task of 
designing and implementing targeted projects that would provide 
agricultural benefits directly to low-income rural groups pre- 
sented USAID Missions with a number of problems.36 Some of the 
problems had to do with social and cultural factors, some with 
host country absorptive capacity, and some with A.I.D.'s own 
capacity to carry out this type of work. 

Attempts to change the behavior of low-income people in 
Africa must be based on a realistic understanding of how they 
make a living, how they view their needs and wants, and how they 
are organized to cope with risk, to control access to natural 
resources, and to deal with the government. Moreover, no matter 
how well project planners take account of such factors, project 
implementors must learn as they go, listen to people, and respond 
flexibly to the problems that arise. Since change is likely to 
be slow and uncertain, planning for it becomes difficult within a 
relatively fixed 3- to 5-year project framework. Rather than a 
project, what is often needed is a long-term, incremental 
process. 

The proposed activities must be sequenced properly in rela- 
tion to each other and to other developments in the host country. 
Appropriate technologies must be developed or adapted, not simply 
assumed to exist. Administrative and support services in the 
country must function and be coordinated. If the host government 
is expected to contribute to maintenance and recurrent costs 
during and especially after the life of a project, it must not 
only have the revenue to do so and share A.I.D.'s general objec- 
tives but must also view the project beneficiaries, intended or 
otherwise, as a significant political constituency. 

Several other prerequisites must also be met. It is diffi- 
cult for a Mission to design and implement a project unless there 
are agreed upon and appropriate models for the project's main 
component activities and A.I.D. can find contractors who are 

36~he problems noted here are those typically associated with 
projects that attempt to deliver a highly specific service or 
supervised technical package to farmers rather than funding 
generalized "enabling" activities such as the provision of rural 
infrastructure. 



experienced with adapting them to a developing country. 37 Last, 
but by no means least, the project must anticipate and realistic- 
ally address the logistic and procurement problems associated 
with activities in many African rural areas. 

In light of these observations, it is clear that many of the 
tasks entailed in the targeted projects that A.I.D. Missions were 
urged to undertake in the early 1970s were "problematicm--that 
is, they were inherently difficult; were out of sequence with 
agricultural research, infrastructure, and administrative capaci- 
ty; and placed unrealistic demands on A.I.D.'s design and imple- 
mentation capacity under African conditions. At the Emme time, 
pressures to meet obligation deadlines and fit programs to avail- 
able funding and political priorities created strong incentives 
for A.I.D.'s entrepreneurial managers responsible for project 
design and approval to downplay the problematic nature of these 
tasks. 

Case material from the six country studies indicztes that 
project success is linked to the ability of those who implement 
projects to carry out these "problematic tasks.1T The effect is 
largely cumulative. That is, the more unrealistic as:umptions 
there are in a project's design, the greater the likelihood that 
severe problems will be encountered during implementation. Thus, 
for example, the approach taken by A.I.D. to pastoral livestock 
development, crop production, and integrated rural development 
has tended to be based on many unrealistic assumption: and to be 
comparatively ineffective, while its approach to higher agricul- 
tural education and rural infrastructure has been more realistic 
and therefore more effective. 38 A. I .D. 's approach to some other 
activities, such as seed multiplication and agricultural 
research, has involved fewer incorrect assumptions but, because 
of the linkages among components, those assumptions have been 
very damaging (see Section 6). 

The case material presented at greater length in the next 
section also shows that the lack of success A.I.D. has had with 

371t appears that agreement or lack of agreement on th.e appropri- 
ateness of models is only partially an empirical question. U.S. 
interest groups differ sharply in their views on the desirable 
direction of change in African agriculture with respect to scale, 
crops, and mode of organization. 

3 8 ~ t  is important to maintain the distinction between the goal of 
an activity and the approach taken to attain the goal. In devel- 
opment work this is often not done. A.I.D.'s lack of success 
with an inappropriate approach to pastoral livestock ~rojects, 
for example, has led A.I.D. management to drop activities in this 
sector without seriously considering whether other apFrOaCheS 
should be explored. 



what we have termed problematic tasks tends to override country- 
specific  difference^.^^ This suggests either that these tasks 
are inherently difficult, that A.I.D. lacks the capacity to carry 
them out, or both. Whether other development agencies or private 
voluntary organizations have greater capacity to carry out tar- 
geted, people-oriented agricultural and rural development activi- 
ties, and whether these are an appropriate part of a balanced 
strategy, is beyond the scope of this section. It is evident, 
however, that A.I.D.*s comparative advantage does not lie in this 
area. 

Brief selections from the case material will help clarify 
these observations and illustrate a number of points made earlier 
in this section. We begin with livestock projects, not because 
they are typical of A.I.D. projects but because they illustrate 
clearly most of the weaknesses we have been discussing. We then 
note other types of projects that have been troublesome and 
comment on the reasons why A.I.D. seems to have greater success 
carrying out more "traditionalN projects involving higher educa- 
tion, training, and infrastructure. 

~vestock Proiecw. A.I.D.*s experience with livestock 
development in Kenya is instructive, since Kenya is regarded as a 
success story in Africa and has been spared wars, prolonged 
droughts, and severe economic decline. Furthermore A.I.D.'s 
involvement in the livestock sector, though not its individual 
projects, was long term and continuous. 40 

A.I.D. has been involved in the livestock sector in Kenya 
since the mid-1950s; it funded eight major projects between 1960 
and 1984. Seventy percent of this investment was in ranch and 
range projects. 41 A.I.D.'s objectives and its methods for at- 
taining them changed little over the years, although its ration- 
ale changed with policy shifts. Central objectives were to 
conserve and develop Kenya's rangelands so they could support 
greater numbers of livestock, to establish a range management 
division in the Ministry of Agriculture, to improve marketing and 
credit, to expand off-take, and to raise the incomes of pastoral- 
ists. These objectives were to be achieved by transferring U.S. 
technology on range and ranch management through group ranching 

3 9 ~ y  extension it appears that differences between A.I.D.~~ 
performance in the six countries are as much a function of.the 
types of activities it happened to undertake as of host country 
factors or the quality of project design and management. 

4 0 ~  more detailed and fully documented account of this program is 
to be found in Dijkerman (1987b). 

41~he remainder was in veterinary medicine and livestock 
research. 



and a range program. It was assumed that the United States had a 
comparative advantage in these areas, despite differences in 
climate, ecology, herding strategies, and socioeconom:~c factors. 

After funding technical studies, surveys, and training, 
A.I.D. tried to establish group ranching associations, which were 
to organize rangeland units and manage them. According to 
A.I.D.ys optimistic assessment in its report to Congrc?ss, imple- 
mentation was to begin in 1965; by 1967 group ranching was to be 
so firmly established in Kenya that the project would be financed 
.by grazing fees and cattle taxes. The implicit assumptions that 
U.S. ranch and range management techniques could be readily 
transferred to Kenyan conditions and that they would be adopted 
by pastoralists were not tested in the project's research pro- 
gram. Indeed, little thought seems to have been given to the 
pastoralists or their socioeconomic system. Lessons from earlier 
British range management efforts in Kenya were apparently not 
heeded during project design or implementation. 

After the passage of new land,tenure legislation intended to 
instill in pastoralists a sense of responsibility for the quality 
of the range and provide the basis for mortgage credit:, donor 
interest in the sector picked up considerably. Although Phase I 
of an ambitious World Bank project begun in 1969 was found to be 
encountering many implementation problems, a multidonc~r Phase I1 
effort was started in the early 1970s in the spirit of the new 
concern with directing development toward rural peoplo. 

A.I.D.ls contribution to this multidonor effort was repre- 
sented by a range and ranch development project and a livestock 
development loan, together totaling more than $15 mil1.ion. These 
funds financed road construction, bore holes, and reservoirs in 
the arid North-East Province, as well as a continuation of train- 
ing and technical assistance. The objective of the effort was to 
funnel immature cattle from the North-East Province tcl the group 
ranches in higher rainfall areas for fattening before being sold 
to a Government parastatal. 

A decade later the effort was judged a failure and the 
project was terminated by A.I.D. In retrospect three deficien- 
cies of the project are striking: many key assumptiors on which 
the program was based were doubtful or wrong; available informa- 
tion concerning the invalidity of the assumptions was ignored; 
and the reason it w s ignored was, in part, because of pressure 
to obligate funds. 4 4  

42~hat the World Bank was the lead donor and was making a much 
larger financial contribution doubtless was a factor in project 
design and approval. Thia suggests that there are circumstances 
under which donor coordination may not be a virtue. 



An unpublished evaluation conducted in 1979 for the USAID/- 
Kenya Mission indicated that, of 37 assumptions underlying the 
project, 15 were Wnwarranted,r' 17 were questionable, and only 5 
were sound. The biological assumptions tended to be sound, while 
the economic, administrative, cultural, and sociopolitical 
assumptions were not. 

The prevalence of unsound assumptions cannot be attributed 
to lack of information or reasonable risk-taking; Dijkerman 
(1987a) shows that project designers were aware of earlier exper- 
ience with pastoral livestock projects in Nigeria and Kenya. One 
of them had written a paper on the subject in 1972. Yet a very 
cautionary study of project issues conducted by Robert Chambers 
in 1969 was ignored. 

Project failure was thus overdetermined. In addition to 
being based on incorrect assumptions about pastoralists9 inter- 
ests, organization, and strategies, the project made many over- 
optimistic assumptions about implementation. Finding qualified 
Kenyans and American contract personnel was a continual problem. 
Five years into the project, only 3 of the 11 positions for 
Americans had been filled, and these were the positions in 
Nairobi! There were problems with vehicles and spare parts--at 
one point A.I.D. found that 14 of 15 vehicles purchased for the 
Range Management Division were inoperative. Other facilities 
were not completed or maintained. Credit was granted but not 
repaid. Promised coordination between the two ministries respon- 
sible for implementation was poor. 

A.I.D.'s pastoral livestock projects in Cameroon, Tanzania, 
and Senegal encountered similar problems, despite many differen- 
ces in context and detail. 

A $5.4 million project in northern Cameroon approved in 1977 
was not extended in 1984 because of the "lack of success, the 
complexity of the sector, the lack of commitment on the part of 
the government, and the difficulty in recruiting the necessary 
technical assistance. "43 The final evaluation of the project 
noted that, after 6 years of implementation, it was "impossible 
to observe anything that could be clearly identified as a long- 
term, planned effect of the project." 

After reviewing project documents and evaluations and inter- 
viewing individuals associated with the project, Jaeger concluded 
that the following were the most serious problems limiting the 
success of the project: attempting to do too much in too short a 
time, long delays in getting the project started, difficulty in 
recruiting and keeping a full technical assistance team, diver- 

43~or a detailed account of this project see Jaeger (1987a, 54- 
61). 



gent objectives on the part of A.I.D. and the Government, and 
failure to understand and take account of the complex,, plural, 
transhuman livestock systems in the region. The Government's 
lack of commitment was traced in part to its lack of helief in 
the feasibility of implementing the American range management 
model, although officials desired specific technical inputs such 
as water points. 

The original Project Paper noted potential problems associ- 
ated with the complex, migratory pattern of range use in the 
area. Yet contractors ignored these problems and concentrated 
narrowly on deferred grazing and the construction of water 
points, which they assumed to be essential despite considerable 
debate in the literature on pastoral livestock projects. By 1982 
conflicts between the project staff and nomadic herders over 
enclosures had become so serious that the latter were excluded by 
Government force from zones they had traditionally used. Jaeger 
concludes that the project's unrealistic time frame, cveroptimis- 
tic assumptions, and resulting implementation problems can be 
attributed to pressure on the Cameroon Mission to design New 
Directions projects in the wake of the Sahelian drought. 

Similarly, A.I.D.'s Masai Livestock and Range Management 
Project in Tanzania had achieved few of its 34 project outputs 
after more than 10 years of implementati~n.~~ Once again, 
according to the final evaluation', the primary cause of this poor 
performance could be attributed to unrealistic and overoptimistic 
assumptions in project design and revision. It was also evident 
that changes in Tanzanian development policy associated with 
Ujamaa, along with deepening economic problems, caused additional 
problems for project implementation. 

An instructive feature of this project is that the 1969 USDA 
study on which it was based showed great sensitivity to the need 
to understand Masai organization and practices and explicitly 
recommended that the assistance take these into account. The 
ensuing Project Paper makes reference to these issues, but they 
are less central in the plan of action. During implementation 
the project contractors, among whom there was considerable turn- 
over, spent most of their energy on technical and logistical 
problem-solving. Virtually none of the ecological, ec~momic, or 
sociological research called for was done in more than cursory 
fashion. 

Integrated Rural DeveloDment. Case studies from the country 
reports show that many of the tasks included in integrated rural 
development and production-oriented projects also proved problem- 
atic for A.I.D. It appears, however, that the effects of these 

4 4 ~  detailed description of this project is found in D:i jkerman 
(1987~, 114-20). 



problems on project i'mplementation and impact were somewhat less 
severe; perhaps American technology and models are more easily 
adapted to the needs of settled farming people. A.I.D.'s main 
efforts in integrated rural development in the six countries 
under review were in Senegal and Tanzania. Neither effort is 
regarded as very successful but for rather different reasons. 

The $23.7 million Casamance Regional Development project was 
the largest A.I.D. project in Senegal prior to 1985 and accounted 
for 20 percent of all obligations between 1978 and 1984. 45 After 
5 years the project was found to have had very little impact on 
agricultural production or other activities, with the possible 
exception of applied research. Despite the fact that A.I.D. had 
undertaken a survey of the region in 1967 and subsequently fi- 
nanced an agricultural development project with many of the same 
activities, the project was based on incorrect assumptions about 
the ability of extension and credit services to "double yields 
for rice and corn and increase them 20 percent for millet, sor- 
ghum and peanutst1 and of Senegalese parastatals to perform neces- 
sary administrative tasks. 

A.I.D.'s $14.6 million Arusha Regional Planning and Village 
Development project in Tanzania represents a rather different 
approach to integrated rural development and highlights a differ- 
ent set of difficulties. 46 To allow for participation in the 
selection, design, and implementation of development activities, 
the project adopted a "processt' or rolling design approach devel- 
oped by one of A.I.D.'s contractors. Much effort was devoted to 
developing a district-level information base and planning pro- 
cess; technical assistance and construction were financed on a 
modest scale as needs were identified. The project had some 
other unusual features, including great stress on contractors 
learning the local language. 

It is difficult to evaluate what the project's long-term 
success might have been had it not been terminated when A.I.D. 
phased out its program in Tanzania for unrelated reasons. Evalu- 
ation team members were strongly divided on this point, with one 
likening the project to ttan up-elevator in a sinking ship," a 
reference to deteriorating economic conditions in Tanzania. 

What is clear is that A.I.D.'s statutory regulations and 
procedures are not suited to an approach in which major resource 
allocation decisions are made by the contractor after funds have 
been obligated. Despite the attempt to design a flexible funding 
mechanism, numerous misunderstandings and considerable tension 

45~his project is discussed in Section 6 and, in greater detail, 
in Jaeger (1987c, 54-64). 

46~his case is discussed in Di jkerman (1987c, 121-27). 



arose between the USAID Mission and the project manag€?r over 
authorizing the construction of facilities that did not meet 
mandatory A.I.D. standards. The project manager, who developed a 
close working relationship with the district government, tried to 
support its agenda and was accused by the Mission of using proj- 
ect equipment for nonproject purposes. 

The sort of problems illustrated by these examples is not 
limited to pastoral livestock and integrated rural development 
projects. On the contrary, it is characteristic of tne A.I.D. 
production-oriented projects in Senegal and Kenya (see Section 6 )  
and in many of the Sahelian countries as well. Jaeger, summing 
up his findings from Cameroon, finds that erroneous assumptions 
have contributed to serious implementation problems in projects 
concerned with farmer training centers, pastoral and small farm 
livestock, seed multiplication, food crop protection, and rural 
water supply (Jaeger 1987a, 117-118). 

Many of the problems we have been discussing have also 
proved troublesome, as is noted in Section 6, in more orthodox 
types of A.I.D. activity, including higher agricultural education 
and agricultural research. But they appear to be less acute in 
such cases. American institutional models can be more easily 
transferred and adapted to African conditions in these modern 
sector activities. American contractors familiar with these 
models and willing to live in Africa are easier to find. The 
activities themselves are generally of higher priority to African 
governments and their more vocal constituencies. 47  In addition, 
articulate constituencies for these types of activities in the 
United States put pressure on the Congress and A.I.D. lor contin- 
uing support, and they often maintain professional and institu- 
tional linkages with the institutions they help to establish in 
Africa. 

5.3 Chancres in the 1980s 

Since the late 1970s A.I.D. management has made a number of 
changes intended to address the weaknesses we have been discus- 
sing. In tnis section we note these changes, assess their effec- 
tiveness, and discuss what we believe to be the most important 
remaining problems constraining A.I.D.'s institutional capacity 
to promote balanced development in Africa. 

To enhance the comparative advantage of its overseas Mis- 
sions, the Agency undertook a program of decentralization. 
Middle management in Washington has been reduced, and Vlission 

471x1 the past this was less true of agricultural research than 
other activities, although Kenya was a partial exception. 



staff size maintained as much as possible. Greater project 
approval authority has been granted to the Missions. Project 
Papers have been shortened, and the average time for project 
design and approval has been reduced. The length of tour of 
A.I.D. employees overseas has been lengthened by 8 or 9 months 
since 1981 to cut costs and increase Mission staff continuity, 
and increasing use has been made of foreign nationals. A.I.D. 
obtained the authority to deobligate funds from projects that are 
lagging and to reobligate them to other projects, although only 
for activities within the same functional account. Greater 
emphasis has been placed on project implementation, as opposed to 
design, by hiring additional contract officers and administrative 
officers and redesigning in-house training programs to emphasize 
the management of implementation. 48 In addition, A.I.D. is 
providing more financial technical assistance to local adminis- 
tering units to foster their use of audits as a management tool. 

To address A.I.D.'s weakness at designing and implementing 
small, flexible, people-oriented projects (and to facilitate 
compliance with budgetary earmarking), the Agency has established 
lkmbrellall cofinancing projects in five countries (as of June 
19861, including Kenya and Senegal. Under this arrangement a 
line of credit is set up between a private voluntary organization 
management unit and the host government; individual private 
voluntary organizations, both U.S. based and indigenous, may then 
apply to have individual activities approved and funded without 
recourse to A.I.D.ls usual approval system. 

To alleviate problems associated with project design, proj- 
ect proliferation, and recurrent costs, A.I.D. has reduced the 
number of new projects in Sub-Saharan Africa from about 63 in 
1985 to about 33 in 1987, while increasing project size and 
duration. The Agency has also relied more heavily on nonproject 
modes of assistance, which it tries to link to policy reforms and 
structural change. It has initiated the new African Economic 
Policy Reform Program to help African governments defray the 
costs and risks associated with such change. 

To improve its "institutional memory," A.I.D. has been 
seeking since the early 1970s to strengthen its evaluation and 
information capacity. Project evaluations, some of which have 
been cited above, are usually frank, self-critical, and as ana- 
lytically sound as is possible given severe data constraints and 
weak monitoring of the impact of projects. A.I.D.ls Center for 
Development Information and Evaluation provides information from 
A.I.D. evaluations and other sources in response to several 
thousand requests a year. since the late 1970s A.I.D. has also 
conducted ambitious impact evaluations of projects, programs, and 

48~his change was accompanied by a reduction in staff training in 
development. 



broader issues. The present study has made extensive use of all 
these sources of information. 

Although most of these changes are useful, their positive 
impact may be swamped by continued and even intensified pressure 
on A.I.D. As A.I.D.'s Administrator, Peter McPherson, noted in 
his prepared testimony for the Congress in 1986, "The prolifera- 
tion of 'priority' areas and the earmarks on assistance [still] 
create a web of constraints which reduce A.I.D.'s ability to 
pursue coherent development strategies effectively responsive to 
individual countriesM (A.I.D. 1986, 195). Budgetary restrictions 
are of many types. For example, some 75 percent of Ecmomic 
Support Funds are earmarked for individual countries on non- 
developmental grounds. About 13 percent of Development Assis- 
tance funding is earmarked for private voluntary organizations 
and cooperatives. Some 18 percent of commodity import programs 
under the Economic Support Fund must be used for agric'lltural 
commodities. And 10 percent of Development Assistance is ear- 
marked for minority-owned firms. The tendency to earmark has 
been on the rise during the 1980s. 

Micromanagement by the congress continues. In 19i35 alone, 
A.I.D. provided 849 congressional notifications totaling 1,700 
pages. A.I.D. estimates that it devotes more than 200 person- 
years per year to its interaction with the Congress. 

Pressures on A.I.D. from special interest groups are un- 
abated. The head of A.I.D.'s Africa Bureau reports, #I:[ just 
spend too much time fighting off the special interest ],rush 
fires, both, again, within A.I.D. and outside of A.I.D.... Clear- 
ly, effectiveness and impact suffers from all of this. It is 
almost what I would call the 'Johnny Appleseed' approach to 
development, where we merrily go across the continents, just 
dropping projects all over the place, without trying to figure 
out what is best or saying nogt (A.I.D. 1986, 137-38). 

Despite A.I.D.'s increased emphasis on implementation, many 
problems remain. New regulations and set-aside requirements have 
made contracting more difficult than ever. Staff cuts have left 
USAID Mission personnel with less time to devote to project 
supervision. Indeed the tendency to equate success in implemen- 
tation with the ability to disburse funds does not necessarily 
encourage staff to focus on essential but difficult activities. 
Delegating authority to the Missions is doubtless desirable, but 
it does not, in itself, provide Mission personnel with develop- 
ment skills, in-depth country knowledge, or the incentive to 
undertake long-term programs that may be essential to balanced 
growth. 

The increased funding of small-scale projects implemented by 
private voluntary organizations may be appropriate for some 
activities but will not take the place of support for essential 



government services. Nor will it overcome those problems that 
trace back to overly optimistic assumptions about technology and 
institutional transfer. 

Increased reliance on policy dialogue and nonproject assis- 
tance may be desirable and necessary for a time, but as the next 
section notes, it is not without risks as well as benefits. 
First, past experience in Africa indicates that donor advice is 
not always correct. Second, A.I.D. is not well staffed with 
economists and other social scientists who can anticipate the 
likely consequences of standard policy prescriptions in a partic- 
ular African country. Third, policy dialogue coupled with condi- 
tionality often creates poor working relations between the Mis- 
sion and host country officials, as has been the case recently in 
Kenya. Fourth, many of the pressures and incentives that cause 
A.I.D. entrepreneurs to make unduly optimistic assumptions or to 
be less than honest in their reporting can influence nonproject 
as well as project work. 

Throughout this section we have tried to show that many of 
the well-recognized and well-documented difficulties constraining 
A.I.D. project design and implementation are symptomatic of 
underlying and enduring structural contradictions in A.I.D.'s 
objectives that are reflected in its procedures and incentives. 
We suggest that the solution to these endemic problems lies in 
modifying the Agency's institutional and individual incentive 
structure, rather than in issuing additional guidelines, imposing 
internal regulations, or adopting new management systems. 

This section summarizes the evidence from the six study 
countries about the impact of A.I.D.'s agricultural and rural 
development activities. We turn first to A.I.D.'s recent 
emphasis on policy dialogue because it is so important in the 
present African context and is receiving so much of A.I.D.'s 
attention. Section 6.2 examines A.I.D.'s performance in seven 
agricultural subsectors--agricultural education, training, 
research, extension, input supply, livestock, and planning. In 
Section 6.3, attention is given to the two major categories of 
A.I.D. support for rural development--rural infrastructure and 
rural health and population-related activities. Section 6.4 
Offers observations on agricultural and rural development and 
basic human needs. 

We are keenly aware of the difficulty of assessing the 
impact on a country's development of an inrlividual donor coun- 
try's activities, especially when its share in the total foreign 
assistance to that country has been relatively small an8 subject 



to large fluctuations, as is the case with A.I.D. flows to the 
group of recipients covered by this study (see Figures 1 and 4A 
and 4B in Section 3 ) .  For the six countries, total U.S. assis- 
tance for the 1963-1984 period ranged from $1,208 million for 
Nigeria to $191 million for Malawi (in constant 1983 dollars). 
The U.S. share in total official development assistance for the 
1970-1984 period ranged from 22 percent for Nigeria to 6 percent 
for Cameroon. On a per capita basis, however, U.S. assistance 
averaged only $0.61 annually for Nigeria but $1.36 for Cameroon 
(in constant 1983 dollars). In Kenya, the only one of the six 
countries in which U.S. assistance has tended to rise steadily, 
the annual per capita assistance averaged $2.10 (in constant 1983 
dollars) and represented 15 percent of total official development 
assistance from all countries (Table 1 in section 3). 

These figures on total assistance understate the relative 
importance of A.I.D. support for agricultural and rural develop- 
ment, however. Just over 60 percent of A.I.D.'s projeclt and 
program assistance to the six study countries for 1963-1984 was 
devoted to this purpose, a considerably higher percent,sge than 
for other bilateral and multilateral donors. 49 Agriculture's 
share of this assistance totaled approximately $900 million (in 
constant 1983 dollars, see Table 3 in Section 3), or about 38 
percent of A.I.D. project and program assistance to these 
countries for the 22-year period. Another 22 percent of that 
assistance was allocated to rural development, mainly infrastruc- 
ture, and 39 percent to various other projects and programs 
(Table 3, Section 3). In addition to the $2,332 million of 
project and program assistance, a little over $400 million was 
allocated to "other economic assistanceI1 (including the Peace 
Corps), while allocations for food aid amounted to $836 million, 
not much below the total of $905 million for assistance for 
agriculture. That comparison serves as a useful remincler that a 
substantial part of U.S. assistance for Sub-Saharan Africa has 
been for famine relief and humanitarian purposes rather than for 

assistance.50 

49~t should also be noted that multilateral assistance, particu- 
larly from the World Bank and the international agricul.tura1 
research centers, has had a significant impact on these coun- 
tries; the United States has contributed 20-30 percent of the 
funds for these efforts. 

50~ood aid is provided for various purposes, but in Sukl-Saharan 
Africa a large part of it has been for famine relief. Unfortu- 
nately it has not been possible to examine the complex and con- 
troversial issues related to food aid in the present study. 
Clearly, food aid can be of immense value in emergency situations 
when the need is to avert starvation and to lessen problems of 
disease aggravated by severe malnutrition. Under favorable 
circumstances food aid can also make a useful contribution to 



Most of the recent increase in U.S. assistance to Sub- 
Saharan Africa in general and to the six study countries in 
particular has been for nonproject assistance. As reported in 
Section 3, since 1980 the Economic Support Fund and food aid have 
accounted for more than half of all U.S. assistance to Africa. 
Out of a total of about $1,100 million in loan and grant obliga- 
tions to Africa in 1984, $326 million was for the Economic Sup- 
port Fund and $333 million for food aid. It is therefore appro- 
priate to begin with a brief review of the use of nonproject aid 
and "policy dialogue" to promote structural reforms. 

6.1 Non~roiect Aid and Policv Dialosu 

In many countries of Sub-Saharan Africa, structural reforms 
to improve the policy environment appear to be virtually a pre- 
condition for the success of programs or projects to increase 
productivity by investing in physical, human, or social capital. 
Jon Moris, an anthropologist with long experience in tropical 
Africa, has aptly described the disappointing results in imple- 
menting agricultural development programs in Sub-Saharan Africa 
as a "systemic problem." He notes that such common obstacles as 
a severe revenue/expenditure squeeze, a bad fit between objec- 
tives and organizational capacities, an inability to adhere to 
schedules, unreliable technical and support services, failure to 
repair or maintain equipment, and low morale among field staff 
cannot be explained as simply a matter of "weak management.I1 
Rather, these problems are the result of a llsystem of interac- 
tions" in which managers are put again and again into impossible 
working situations (Moris 1983). Furthermore, the proximate 
causes of this common failure to meet the administrative and 
organizational requirements of rural development are compounded 
by budget deficits, inflation, severe shortages of foreign ex- 

development objectives. The positive impact of food aid, how- 
ever, cannot be expected to match the rate of return that can be 
realized from development assistance directed at strengthening 
agricultural education, research, or other critical elements of 
well-conceived strategies for agricultural and rural development. 
Hopkins (1986) provides a useful account of the role of food aid 
in Africa. An Agricultural Development Council symposium volume 
published in 1981 with contributions by C. Christensen, E.B. 
Hogan, G.E. Schuh, J.W. Thomas, and others gives particular 
attention to food aid as an instrument of development (Christen- 
sen et al. 1982). An early contribution to the debate by John- 
ston (1957) emphasized an issue that is still of central impor- 
tance: the need to assess the extent to which the ttpolitical 
Cost" is less for food aid than for other forms of assistance in 
order to judge the degree to which food aid represents a net 
addition to other forms of assistance. 



change, price distortions, and other consequences of poor macro- 
economic management. 

In many countries government actions have depressed farm 
prices, encouraged cheap food imports (often through overvalued 
exchange rates), skimped on investments in maintaining rural 
roads, and made inadequate provision for spare parts and replace- 
ment of trucks and even of hoes and machetes, resulting in ser- 
ious inefficiencies in the marketing of farm products. For 
reasons stressed in Section 4, interventions that lead to under- 
pricing of capital and foreign exchange, and to administrative 
rationing of those scarce resources to a favored subse,ztor of 
atypically large and capital-intensive farm units, tend to induce 
a dualistic pattern of.agricultura1 development. 

Thus macroeconomic policies that have generally adverse 
effects on the agricultural sector turn out to have especially 
adverse effects on the great majority of small farmers. Hence 
A.I.D.'s recent concern with policy dialogue, policy-based assis- 
tance, and policy reform could have a significant positive impact 
on the prospects for success of agricultural strategies aimed at 
the progressive modernization of a large and growing pc?rcentage 
of a country's small farm units. 

In Kenya, recent A.I.D. experience with policy dialogue and 
a structural reform program is of special interest. The United 
States has a strong political interest in Kenya because U . S .  
naval vessels are permitted to use the port of Mombasa. Because 
of these interests, U.S. economic assistance to Kenya has grown 
considerably since the late 1970s. A $117 million Strwtural 
Adjustment Program was initiated in 1983 with a $30 million 
Economic Support Fund grant for the first year of a 3-pear pro- 
gram. A.I.D. policy dialogue and this support program with its 
associated conditionality were aimed at overcoming structural 
weaknesses in the Kenyan economy. Principal areas addressed were 
economic stabilization, reduction of trade barriers, institu- 
tional reforms related to budgeting and parastatals, population 
policy, and liberalization of fertilizer distribution and grain 
marketing. These efforts were coordinated with the IMF and 
especially with the World Bank's Structural Adjustment Loans, 
which were addressing similar problems (Dijkerman 1987a; Berg et 
al. 1985). 

The initial $30 million grant in 1983 was made in one 
installment, $28 million of it as a cash grant in foreign 
exchange that appears to have contributed significantly to the 
success of stabilization efforts in that year. Kenya's annual 
inflation rate and budget deficit were cut by about one-half, the 
effective exchange rate was lowered, the real rate of interest 
was increased, and the foreign trade current account deficit and 
foreign borrowing were reduced (Berg et al. 1985, ii). In con- 
trast, agricultural policy has been described as an area of "no 



achievement" (Berg et al. 1985, 140). The reasons for the lack 
of success in promoting the liberalization of fertilizer dis- 
tribution and the marketing of maize and other staple foods are 
complex and need not be repeated here (see Dijkerman 1987a, 106- 
17; Berg et al. 1985) .51 

We are mainly in agreement with the "Evaluation of the 
A.I.D. 1983-84 Structural Adjustment Program in Kenya" prepared 
by Berg, Hecox, and Mudge (1985). We also strongly endorse their 
view that A.I.D.'s approach to policy dialogue needs to be modi- 
fied. Too much emphasis has been put on using leverage and 
Hpolicy dialoguel1 to ensure that government officials make "the 
right  decision^.^^ In our opinion, the emphasis should be instead 
on developing a policy dialogue process that enhances a country's 
capacity for good policy research and analysis, thereby improving 
C& cision-makins by a country's own policymakers. The Kenya 
report puts it well: 

Persuasion and debate--reasoned dialogue--has to be the 
major instrument; we have to persuade our Kenyan part- 
ners that liberalization (opening up grain markets, 
divesting, encouraging private actors, freeing up 
imports and favoring exports) will do what we say it 
will. Moreover, we have to think more about ways to 
address other obstacles--for example, the Kenyan pre- 
occupation with political risks, and with ethnic 
factors (Berg et al. 1985, 162). 

The emphasis on using policy dialogue as a tool to help a 
country strengthen its own capacity for policy research and 
analysis underscores the importance of building educational 
institutions that train people for such tasks. Equally important 
is encouraging the establishment or strengthening of mechanisms 
for institutionalizing that capacity. Stronger links need to be 
forged with government ministries so that policymakers increas- 
ingly demand and get relevant information and good analysis. In 

=11n Cameroon, Senegal, and Malawi, A. I.D. 's policy dialogue and 
Structural adjustment programs have also included the objective 
of liberalizing fertilizer distribution (see Jaeger 1987a and 
1987c; Dijkerman 1987a). A strong emphasis in Malawi on reduc- 
tion of fertilizer subsidies was linked with the goal of promot- 
ing a shift from ammonium sulphate to urea and other high-analy- 
sis fertilizers. That change poses a difficult challenge for 
Malawi's extension staff because of the need to train farmers in 
the more demanding techniques of applying high-analysis fertili- 
zers. But importing plant nutrients in a more concentrated form 
will bring significant savings in transport costs to land-locked 
Malawi; and the shift away from ammonium sulphate should be 
helpful in correcting problems related to the build-up of soil 
acidity. 



this context, A.I.D.'s Agricultural Research and Planning project 
in Senegal appears to be making a notable contribution to this 
type of institution building (Jaeger 1987~). 

The need for parallel efforts to ensure that A.I.D. par- 
ticipants in the policy dialogue process understand the complex 
issues involved should not be overlooked. As was stressed in 
Section 4 ,  valuable insights can be derived from high-quality 
policy research and analysis that draws on past experience. In- 
house training can contribute much to the effectiveness of the 
process; so can commissioning relevant policy research to provide 
evidence and analysis for the benefit of A.I.D. staff as well as 
personnel in African countries. 

Policy reform, important as it is, represents a transitional 
strategy; once major policy problems are resolved, the gains to 
be realized from further reforms will be limited. Morl8over, 
policy reform is not the sole prerequisite for developinent--that 
is, for the generalized process of capital accmulatioiz empha- 
sized in Section 4 .  Yet the need to address price and other 
distortions is crucial since these distortions make it exceeding- 
ly difficult to achieve the balanced increases in physical, 
human, and institutional capital on which efficient ant1 equitable 
development depend. 

6.2 Proiect and Proaram Assistance to Aariculture 

The pattern of resource allocation for agriculture has 
varied considerably among the six countries and over ti.me (see 
Figures 5A through 8B in Section 3 ) .  Overall, as Table 6 shows, 
obligations for education and training accounted for about a 
third of the 3 7 . 6  percent of total obligations allocated to 
agriculture. 

In Nigeria, Cameroon, and Malawi, however, education and 
training was the most important category of expenditure, account- 
ing for 4 8  percent, 4 3  percent, and 60.6 percent, respectively, 
of total allocations for agriculture to those countries. Al- 
though not the leading category in Kenya and Tanzania, assistance 
for education represented sizable shares of the allocations for 
agriculture--30 percent for Kenya and 25 percent for Tanzania. 
In Kenya and Tanzania funds for input supply ranked higher. In 
Kenya the input supply allocations were mainly for commodity 
import programs for fertilizer; in Tanzania they included sizable 
allocations for seed multiplication and modest support for fer- 
tilizer imports. In Senegal, A.I.D. assistance for education and 
training has been relatively unimportant. That country has 
relied mainly on French universities to provide postsecondary 
training for its agricultural scientists and administrators. 



Table 6. A.I.D. Project and Program Assistance to the 
Six Study Countries as a Percentage of Total Assistance 

Subsector 
Percentage of 

Total Assistance 

Agriculture, total 
Education and training 
Input supply 
Livestock 
Planning, management, and statistics 
Extension 
Agricultural research 

ricultural Education 6.2.1 bu 

The country studies for Nigeria, Kenya, Tanzania, and Malawi 
single out projects establishing or strengthening educational 
institutions to provide postsecondary training in agriculture and 
veterinary medicine as ones that have had a positive and lasting 
impact. In Cameroon, A.I.D.'s agricultural program was dominated 
from 1982 through 1984 by large allocations for Dschang Univer- 
sity, an institution established in western Cameroon to consoli- 
date and strengthen higher education for agricultural scientists 
and administrators. That project, which is being implemented 
under a contract with the University of Florida, is at such an 
early stage that it would be premature to discuss its impact. 

A.I.D.'s most important agricultural institution-building 
projects in Sub-Saharan Africa have been in Nigeria, but Kenya, 
Tanzania, and Malawi also participated in what has been aptly 
described as the "institution-building era" of U.S. foreign 
assistance. Between 1951 and 1966, A.I.D. and its predecessor 
agencies initiated 68 institution-building contracts with 35 U.S. 
land-grant institutions involving 39 countries (Wilcock and 
McDowell 1986, 7 ) .  During that period seven land-grant univer- 
sities provided support for universities or colleges in seven 
countries in Sub-Saharan Africa: Nigeria, Kenya, Malawi, 
Tanzania, Ethiopia, Sierra Leone, and Uganda. All of the proj- 
ects, except for the Oklahoma A&M project in Ethiopia that began 
in 1952, were initiated in the early 1960s at about the time 
those six anglophone countries received independence. 

Institution Buildina in Niueria. The most ambitious and 
impressive institution-building efforts were in Nigeria, where 
three land-grant universities supported the establishment of 



faculties of agriculture in three new universities--the Univer- 
sity of Nigeria at Nsukka in eastern Nigeria under a contract 
with Michigan state University, the Ahmadu Bello University in 
northern Nigeria with support from Kansas State University, and 
the University of Ife in western Nigeria under a contract with 
the University of Wisconsin. Kansas State also entered into a 
contract with A.I.D. for the establishment of a Faculty of Veter- 
inary Medicine at Ahmadu Bello (Jaeger 1987b). 

The University of Nigeria at Nsukka opened in 1960. Enroll- 
ment grew rapidly from 259 in 1960/1961 to 2,500 in 1965/1966. 
Under an $11 million contract with A.I.D., Michigan State was to 
help the University of Nigeria to develop instruction, research, 
extension, and administration as well as to plan procurement of 
educational and technical materials. By 1964 there were 27 
Michigan State University educators at the university. Future 
Nigerian faculty members sent to the United States for training 
were to start replacing the Michigan State staff in 19157. In 
addition to A.I.D., other contributors to the Universi.:~ of 
Nigeria included the United Kingdom, the Netherlands, <:he Food 
and Agriculture Organization (FAO), UNICEF, the Ford Foundation, 
and the Peace Corps, which was providing 22 teachers in the mid- 
1960s. 

Turmoil associated with the Biafra separatist movt?ment began 
to disrupt activities at the university in late 1966, and the 
university closed for 3 years during the war. Yet despite the 
damage and being closed for 3 years, the university appears to 
have made an impressive recovery. According to a recent impact 
evaluation, many of the agricultural scientists trained during 
the formative years of Michigan State University's involvement 
are performing well and are dedicated to relevant research that 
is linked to teaching and extension (Gamble et al. 1986; Jaeger 
198733, 59). 

A.I.D.'s involvement in Ahmadu Bello University began in 
1962, with the first advisers from Kansas State arriving in 1964 
and the last advisers departing in 1978. A total of $;!1.2 mil- 
lion was obligated for six separate projects in support. of Ahmadu 
Bell0 University's Faculty of Agriculture, Faculty of I'eterinary 
Medicine, the Institute for Agricultural Research adjacent to the 
university, the Extension and Research Liaison Service, and 
agricultural schools at Kabba, Samaru, Mando Road, and Vom 
(Jaeger 1987b, 42-43). 

Ahmadu Bell0 was established in response to the report of 
the prestigious Ashby Commission, which concluded that "the flow 
of agricultural graduates is pitifully inadequate for the 
nation's needsN (Federal Ministry of Education 1960). Under a 
1962 Project Agreement, Kansas State University was given respon- 
sibility for organizing and developing the Faculties of Agricul- 
ture and Veterinary Medicine; a contract signed in 1963 spelled 



out Kansas State University's assignment to provide personnel, 
commodities, and participant training to carry out the agreement. 

Enrollment in the Faculty of Agriculture grew from 29 in 
1964 to 77 in 1966, and by 1970 57 B.Sc. degrees had been award- 
ed. By 1982 enrollment had climbed to 319, and 511 B.Sc., 85 
M.A., and 8 Ph.D. degrees had been awarded. Plans for the Facul- 
ty of Veterinary Medicine called for a major building program 
that was 90 percent completed by 1966; the number of students 
grew from 15 in 1965 to 39 in 1966. In 1985 the Faculty of 
Veterinary Medicine had an enrollment of about 300, and the 
reputation of its training and clinical services was excellent. 

The A.I.D./Kansas State University project is given much 
credit by Nigerians and other informed observers for the coor- 
dination of teaching, research, and extension at Ahmadu Bello 
University. Tensions were reported between the Kansas State 
staff and other expatriates, especially the British scientists 
working at the long-established Institute of Agricultural 
Research. It appears, however, that this was a constructive 
tension, with both sides learning from the sometimes lively 
debate over the advantages and disadvantages of the British and 
American systems of organizing agricultural education and 
research. 

The Nigerians, who now fill virtually all faculty and re- 
search positions in both Ahmadu Bello University and the Insti- 
tute of Agricultural Research, also seem to have benefited from 
that dialogue and were better able to mold the institutions to 
fit Nigeria's needs and resources. Incorporating the Institute 
for Agricultural Research into Ahmadu Bello, expanding the role 
of the unit now known as the Agricultural Extension Research 
Liaison Service, and involving the Institute's researchers in 
teaching and members of the Faculty of Agriculture in research 
were important design changes that evolved over the course of 
Kansas State University's involvement. 

A.I.D.Ps participation in developing the Faculty of Agricul- 
ture at the University of Ife was somewhat more limited but 
nonetheless of critical importance. The Ashby Commission did not 
recommend support for the proposed University of Ife in its 1960 
report, but the Government of Western Nigeria was persistent and 
requested financial and advisory assistance from A.I.D. After a 
number of feasibility and needs studies, A.I.D. signed a contract 
with the University of Wisconsin and obligated approximately $6 
million for the project. 

The University of Wisconsin*s support began in 1964, when 
the University of Ife was temporarily located at Ibadan pending a 
move in 1968 to a 13,000-acre site at Ife. Student enrollment 
rose rapidly from 244 in 1962 to 3,982 in 1972, and academic and 
administrative staff increased from 80 to 415 over that period. 



A 1971 Project Appraisal Report expressed concern about the lack 
of planning for an orderly phasing out of the University of 
Wisconsin's participation. At the same time, it reported that 
the performance of the Wisconsin team was outstanding in planning 
and management, in relations with cooperating country personnel, 
and in the organization and development of curricula ind syllabi. 

Judgments concerning the impacts of these three institution- 
building efforts are difficult. For a country such as Nigeria 
with a population approaching 100 million, there is nc doubt that 
an indigenous capacity to train agricultural scientists and 
administrators is a necessary requirement for satisfactory 
progress in agricultural and rural development. It seems equally 
clear that the A.1.D.-funded assistance by the U.S. land-grant 
universities made significant contributions to the creation of 
Nigerian institutions with the capacity to provide that training. 

A recent review of the impact of A.I.D. assistance to the 
three universities confirms that assessment, noting that Weter- 
an8 of the present agricultural faculties assert that the hard 
work, zeal, and mature guidance of U.S. staff during the forma- 
tive years of these universities still are remembered fondlytt 
(Gamble et al. 1986, 5 ) .  A number of Nigerians trained in the 
institution-building programs for those three universities have 
played key roles in establishing other Nigerian universities in 
recent years. The role of Ahmadu Bellols Faculties of Agricul- 
ture and Veterinary Medicine in helping to establish new univer- 
sities in other states of northern Nigeria seems to have been 
especially noteworthy. 

It should be pointed out that the established universities 
have not been adequately supported by the Nigerian Govtsrment, 
even during the petroleum boom. In that buoyant climate the 
emphasis was on creating new colleges and universities. It also 
appears that too many agricultural research institutes were 
established. With the sharp decline in foreign exchange receipts 
and Government revenue as oil prices fell, the Faculties of 
Agriculture and Veterinary Medicine are now being crippled by 
severe funding constraints (Gamble et al. 1986, 6). 

InstitutionBuilaina inKenva. 1 .D. has been irrvolved in 
Kenyals agricultural education subsector since the early 1960s. 
Most of its support has been concentrated on Egerton Callege of 
Agriculture, a postsecondary institution located in the1 highlands 
and established originally to provide agricultural training for 
European farmers. The first phase of A.I.D. assistancsl began in 
1960 and was aimed at expanding the faculty as more students, 
primarily Africans, enrolled. In 1962, following the termination 
of the diploma-granting program at Makerere College in Uganda, 
the expansion of Egerton was accelerated, and it became an impor- 
tant regional diploma college. Enrollment increased from 20 stu- 
dents in 1960 to more than 200 in 1963 and then to 450 in 1968, 



including more than 100 students from Tanzania, 20 from Uganda, 
and 7 from Malawi, Zambia, and Nigeria. The willingness of other 
African countries and donors to send students to Egerton indi- 
cates that it had earned a reputation as a high-quality educa- 
tional institution despite its rapidly growing size and responsi- 
bility. 

Between 1960 and 1969 some 13 project agreements and amend- 
ments were signed between A.I.D. and West Virginia University, 
which was also the contractor for agricultural education projects 
in Uganda and Tanzania, for the purpose of supporting the expan- 
sion of Egerton College. Ten other donors, including Britain's 
Overseas Development Administration, Denmark's Danida, the Neth- 
erlands, UNICEF, FAO, the Rockefeller Foundation, the Peace 
Corps, and Freedom From Hunger (U.K.), assisted in the expansion 
by providing instructors, scholarships, books, and lab equipment 
and by constructing builaings. Egerton's leadership, originally 
expatriate but llAfricanized't by 1966, played a crucial role in 
the expansion process and in coordinating donor assistance. 

The original phase of A.I.D. support for Egerton came to an 
end in 1972/1973. In 1974 an A.I.D. team explored the possibil- 
ity of a follow-on project, but Egerton's principal at the time 
was only interested in support for obtaining books for the col- 
lege library. In 1977, the USAID Mission in Kenya funded a study 
of Kenya's requirements for professional and subprofessional 
agricultural manpower. On the basis of that study the Government 
of Kenya formulated an ambitious plan to expand its capacity for 
agricultural education and approached the World Bank, A.I.D., and 
other donors for support. The Mission offered to provide support 
for the University of Nairobi's Faculty of Agriculture and also 
to undertake a second project at Egerton College. The first 
offer was rejected by the University of Nairobi's vice chancel- 
lor, despite the fact that A.I.D. had previously channeled more 
than $4.6 million to the University of Nairobi's Veterinary 
Faculty. 

The offer of additional support for Egerton was accepted, 
however. By the time A.I.D. launched the second phase of its 
effort to strengthen the college, Egerton had attained a status 
equivalent to a parastatal. Such status was important in shield- 
ing the college from normal government bureaucratic regulations 
and in helping to solve staff retention problems by improving the 
conditions of service. In addition, the new principal of Egerton 
shared with A.I.D. the long-range goal of strengthening the col- 
lege and making it a degree-granting institution. This second- 
phase expansion accounted for about 70 percent of a $49.8 million 
"multicomponent" project entitled Agricultural Support Systems 
project, which was to increase smallholder and pastoralist access 
to agricultural services. 



The objectives of the Egerton component of the project were 
to expand the college's physical facilities, to provide addition- 
al training for Egerton staff at U.S. universities, and to in- 
crease student enrollment from about 690 to 1,630. To accomplish 
these objectives, $23.6 million was provided for expanding physi- 
cal facilities and providing commodities, $2.4 million for up- 
grading Kenyan staff to higher degrees, and $7.9 milll.on for 
funding U.S. professors and instructors to temporarily replace 
staff who were being trained. 

By October 1984, 95 percent of the planned construction had 
been completed, 53 Egerton staff had been trained in the United 
States to the M.S. or Ph.D. level, and enrollment had increased 
to 1,632 students, attaining the 1986 goal. Furthermore, in the 
fall of 1986 Egerton initiated a degree program; the cliploma 
program is being retained, but enrollment for diploma students is 
being reduced to about 1,000, whereas the 4-year degrc?e program 
will eventually have a total enrollment of about 2,000. In 
another significant recent development, A.I.D. has ent.ered into 
an agreement with Egerton and the University of Illinois whereby 
Illinois will provide continuing support through the exchange of 
faculty and through short-term consulting assignments to 
strengthen specific activities at Egerton, such as pr€!paration of 
training and instructional materials. 

Institution Buildina in Tanzania. There are marked similar- 
ities between A.I.D.'s support for Egerton College in Kenya and 
its support for the College of Agriculture at Morogorc~ in 
Tanzania. A noteworthy difference between the two efforts, 
however, is that the Morogoro College of Agriculture hecame part 
of the University of Dar es Salaam in 1969; it has recently 
become the Sokoine Agricultural University. The chancre was 
spurred by a visit to India by President Nyerere, who was 
impressed by the performance of India's network of agricultural 
universities, which A.I.D. had helped to build. 

Makerere College's decision to terminate its diploma program 
precipitated the founding of Morogoro Agricultural College in 
Tanzania in much the same way that it led to an intensified 
effort to strengthen Egerton College in Kenya. A $300,000 grant 
from the Rockefeller Foundation helped to launch Morogoro College 
in January 1961. In 1962 the USAID Mission in Tanzania signed a 
$1.3 million contract with West Virginia University tc assist in 
establishing a college that would be capable of meeting the 
country's need for diploma-level agriculturalists. 

Under the project, West Virginia provided instructors, 
teaching materials, and funds for training at West Virginia 
University; the first class of 14 students left for the United 
States in 1962 and a second class of 14 followed a year later. 
By the end of 1963 a project of $1.1 million was signed with West 
Virginia for the construction of physical facilities, including 



staff houses, student dormitories, a lecture hall and classrooms, 
laboratories, and a student union, plus buildings associated with 
about 800 acres of farms used for teaching purposes. 

In 1968 the Mission judged that these two projects had been 
"successfulIf and decided to let them end at their planned comple- 
tion date (Dijkerman 1987b, 98). The planned construction had 
been completed in 1967; and Morogoro awarded 57 diplomas in that 
year, 7 more than the 50 planned for 1968. A former A.I.D. par- 
ticipant trained at West Virginia had become the principal of the 
college, and 76 Tanzanians had received A.1.D.-financed training, 
including 16 to the M.S. level and 2 to the B.Sc. level. Of a 
teaching staff of 20 in 1970, only 8 were Tanzanians, 5 were U.S. 
instructors under A.I.D. contract, and the rest were expatriates 
provided by other donors. 

Participant training for Morogoro proceeded slowly because 
of the lack of qualified Tanzanians. This reflected the fact 
that Tanzania, compared with Kenya, had fewer secondary educa- 
tional facilities before independence. In addition, the Govern- 
ment of Tanzania pursued an explicit policy of emphasizing pri- 
mary education and limiting the number of secondary schools. As 
a result, the gap between secondary school enrollment in the two 
countries widened greatly: by 1982 Tanzania ranked lowest and 
Kenya highest among the six study countries, as shown in Table 7 
(World Bank 1985, 222). 

Table 7. Secondary School Enrollment in the Six 
Study Countries as a Percentage of Age Group, 

1965 and 1982 

Country 1965 1982 

Tanzania 
Kenya 
Malawi 
Cameroon 
Nigeria 
Senegal 

The neglect of secondary education in Tanzania has resulted 
in a relative shortage of qualified applicants for overseas 
training. This has limited the pool of B.Sc. applicants so that 
more training needs to be financed at that level before any M.S. 
or Ph.D. training can be undertaken, thus "lengthening the time 
needed to build a cadre of people who can serve as trainers to 



the next generation of Tanzanians" (Dijkerman 1987b, '39). The 
problem seems to be aggravated by the fact that relatively few of 
the graduates of the University of Dar es Salaam are interested 
in pursuing graduate training in the agricultural scil?nces or in 
agricultural economics. 

In the early 1970s the World Bank agreed with th~? Tanzanian 
Government on giving priority to the Ministry of Agri~xlture 
Training Institutes to meet the need for diploma and certificate 
graduates to staff Government positions. This decision, combined 
with the USAID Mission's interpretation of New Directions as 
discouraging the funding of university education, led the Mission 
to launch a $4.6 million Agricultural Manpower project in 1974 to 
support the Ministry of Agriculture Training Institut,?~, with 
only a small component going to an agricultural education program 
at Morogoro. In 1978, at the Government's urging, the USAID 
Mission did develop and gain approval for a $2.3 million project 
for a department of agricultural education and a center for 
continuing education in agriculture at Morogoro. But as late as 
1979 the USAID Mission director in Tanzania responded to a 
request from the Minister of Agriculture for more advanced degree 
training by asserting that A.I.D./Washington preferre3 projects 
that "benefit the poor directly in the shortest amount of time 
possible. Consequently A.I.D. assistance to various agricultural 
institutions ... is being critically examined as to the degree to 
which such assistance benefits the institutions involved but not 
the farmers who are served by them" (letter from H. Stevens, 
Mission Director, as quoted in Dijkerman 1987~). 

Morogoro Agricultural College continued to develop. Denmark 
and other external donors helped to offset the effects of 
A.I.D.?s fluctuating support. The Government's decision to raise 
the status of the college by reorganizing it as Sokoine Agricul- 
tural University indicates that the Government recognizes the 
need to educate agricultural scientists and other specialists and 
administrators. 

Institution Buildins in Malawi. support for the establish- 
ment of Bunda College of Agriculture in Malawi also began in the 
early 1960s when A.I.D. joined with Britain's Overseas Develop- 
ment Administration to establish a new agricultural school. 
Previously Malawi had to depend on agricultural colleges in 
Uganda and other countries. Most of a $2.7 million A.I.D. 
Agricultural Development project was allocated to Bunda College. 
The University of Massachusetts provided technical assistance 
that accounted for 35 percent of the funds allocated to Bunda; 
another 46 percent went toward construction of the new campus, 
and the rest was used to provide B.Sc. training for nine students 
and some miscellaneous support. In 1970 the USAID Mission in 
Malawi and the University of Massachusetts made a strong appeal 
for a 4-year follow-on project. At that time, however, the 
Malawi Mission was being phased out in line with the Korry 



Report's recommendations, and the request for a follow-on project 
was denied by A.I.D./Washington. 

Although some modest interim support was provided in the 
mid-1970s. it was not until the 1976-1984 period that A.I.D. 
again made a significant contribution to building Bunda College. 
In 1975 Bunda was charged with initiating a new 5-year degree 
program, and President Banda and the Malawian Government made it 
clear that renewed support for the college was their "highest 
priority for USAID assistance" (quoted in Dijkerman 1987c, 76). 
Goals of this $4.0 million project included vllocalizationqq of 
staff from 32 percent to 90 percent, the establishment of a new 
5-year degree program, an increase in the number of diploma 
students, and a building program. Shortly after the A.I.D. 
project started a U.N. Development Program (UNDP)/Food and 
Agriculture Organization (FAO) project agreement was signed to 
train faculty to higher degree qualifications; the bulk of the 
$2.7 million allotted was used for staff scholarships. Many of 
the Bunda staff members who received M.S. training under the 
A.I.D. project were thus able to continue studying for a Ph.D. 
AS a result of the combined A.I.D. and UNDP/FAO projects, the 
targets for localization of staff and other goals were met and 
even exceeded. 

6.2.2 Asricultural Traininq 

Partici~ant Traininq. U.S. training of agriculturalists has 
not been limited to projects directly related to the establish- 
ment and strengthening of agricultural colleges. A.I.D. has 
funded participant training in the United States under a number 
of other programs, including projects related to livestock, seed 
multiplication, hatchery management, statistics, health, and 
population. A number of centrally funded projects have also been 
important. According to the Directory of Returned Participants 
maintained by the USAID Mission in Cameroon, 575 Cameroonians 
were trained in the United States between 1961 and 1982. That 
total includes 195 who received short-term training, but the 
majority received long-term training and many obtained advanced 
degrees (Jaeger 1987a, 80-81). Most of the long-term training of 
participants was centrally funded through the African Graduate 
Fellowship Program (AFGRAD) or the African Scholarship Program 
for American Universities. The African Manpower Development 
project, the Inter-African Fellowship Program, and International 
Training for Health also sponsored training. 

A.I.D. has financed degree and nondegree training for many 
participants from Kenya and Tanzania. Between 1956 and 1984 an 
estimated 1,681 Tanzanians and 1,839 Kenyans were trained in the 
United States (Dijkerman 1987b, 164; 1987c, 135). Nearly 80 
percent of the trainees from Kenya were funded under bilateral 



projects. Of the 627 Kenyans trained between 1978 anti 1984, 5 
percent received Ph.D. degrees, 15 percent received Master's 
degrees, and 18 percent received Bachelor's degrees. Roughly 60 
percent of the participants received their training in fields 
related to agriculture--agronomy, animal sciences, biology, 
entomology, general agriculture, livestock production, plant 
breeding, range management, veterinary medicine, and agricultural 
economics (Dijkerman 1987a, 164-65). 

Although the countries of Sub-Saharan Africa sti.Ll suffer 
from shortages of trained manpower, the situation wou:Ld be much 
more serious had it not been for A.I.D.'s support for participant 
training. Providing training obviously does not ensure that the 
expertise acquired is put to productive use. However, follow-up 
studies on trainees from AFGRAD and other programs indicate that 
87 percent of the alumni from these programs are living and 
working in Africa. Educational and research institut:.ons have 
employed about half of these graduates; a very high p<?rcentage of 
those trained for positions at Bunda, Egerton, and other agricul- 
tural faculties have in fact taken up those positions. An 
impressive number of individuals in key positions in Africa 
received their advanced training under the auspices of A.I.D. 
The AFGRAD survey reports that tfover half of the older alumni now 
have major responsibility for policy formulation and ciecision- 
making...tt (A.I.D. 1984, 22). 

Investments in human capital are more tldurabletf than invest- 
ments in many other projects that tend to be vu1nerab:Le to 
changes in government policies or in circumstances affecting 
project implementation, such as changes in international prices. 
This is also an area in which A.I.D. appears to have a compar- 
ative advantage. It is able to rely on a large number of U.S. 
institutions of higher learning that rank with the best in the 
world and that are especially strong in the agricultural sci- 
ences. There are, of course, questions about the relt?vance of 
training in the United States for future work in African coun- 
tries. Indeed, that is one of the reasons why building African 
institutions of higher education is of such fundamental impor- 
tance. Their existence should make it possible to linit future 
participant training in the United States to advanced or special- 
ized training not yet available in Sub-Saharan Africa. In the 
case of Ph.D. training, it seems important for disser1:ation 
research to be carried out in Africa so that the problems ad- 
dressed as well as the laboratory and other resources available 
will be relevant to a scientist's future research. We return to 
that topic in Section 6.2.3. 

Trainins bv the International Auricultural Research Centers. 
The international agricultural research centers, especially the 
International Institute for Tropical Agriculture (IITIi) in 
Nigeria, also have had an important role in providing training 
for African scientists and technicians. It is estimated that 



between 1970 and 1984, IITA provided training for 2,860 par- 
ticipants from 42 African countries. More than three-fourths of 
the trainees attended short courses, but even those courses can 
make a significant contribution to professional development when 
they are associated with continuing follow-up by scientists from 
IITA or from a regional center such as the International Center 
for the Improvement of Maize and Wheat (CIMMYT) regional center 
for eastern and southern Africa located in Nairobi. In addition 
to the short courses, IITA also provides training for a limited 
number of "research scholarsvf and "research fellowsv1 who are 
candidates respectively for M.S. or Ph.D. degrees (or their 
equivalent). All of the six study countries have sent people to 
the IITA training program, although some 40 percent of all the 
participants were from Nigeria (Okoro and Onuoha 1985, 79) (see 
Table 8 ) . 

Table 8. IITA Training Program Participants, 
October 1970 to December 1984 

M.S. Ph.D. 
country Total (or equivalent) (or equivalent) 

Cameroon 120 
Kenya 6 1 
Malawi 28 
Nigeria 1,159 
Senegal 36 
Tanzania 130 
Other L3izi 
Total (42 2,860 
countries) 

It was emphasized in Section 4 that investments in human 
capital formation are highly -y with other critical 
elements of strategies for agricultural and rural development. 
Investments in agriculture-related higher education can have a 
positive impact on development in many ways. We know from past 
experience that exceptionally high returns can be obtained from 
generating and diffusing technological innovations that are 
feasible and profitable for farmers operating under a variety of 
agroclimatic conditions. Furthermore, substantial empirical 
evidence indicates that high returns from investments in primary 
education for the children of farm families depend upon a dynamic 
setting in which improved production possibilities are available 
to farmers, thus placing a premium on their enhanced ability to 
acquire and process information and make good decisions. In a 



stagnant agricultural environment, investments in rural schooling 
yield meager returns (Jamison and Lau 1982). 

Although an indigenous capacity to train agricult.ura1 scien- 
tists is a necessary requirement for satisfactory progress in 
agricultural development, it is not a sufficient condition. In a 
sense the teaching role of universities is, in the jargon of eco- 
nomics, only an "intermediate product. To fulfill their poten- 
tial, these institutions must also acquire the capacity to con- 
tribute, directly and indirectly, to the development and testing 
of the technical innovations so critical to successful. agricul- 
tural development. Likewise they have an important role to play 
in evolving institutional mechanisms, attitudes, and procedures 
that ensure that they not only contribute to policy research but 
also assist in creating a demand for policy research and analysis 
on the part of a country's administrators and policymakers. 

6.2.3 Aaricultural Research and Extension 

In the introduction to this section it was noted that a mere 
2.3 percent of A.I.D.'s project and program assistance in the six 
study countries has been devoted to agricultural research. The 
share allocated to extension, 3.2 percent, has been larger, but 
the effectiveness of investments in building up agricultural 
extension programs has generally been limited by defic!iencies in 
the research base for extension. With a few important. excep- 
tions--notably cotton research in a number of countries and the 
development and diffusion of hybrid maize in Kenya, Zimbabwe, and 
Zambia--extension programs have offered relatively 1it.tle that 
has been relevant and attractive to African smallholders given 
the constraints that these farmers face. 

Assis- e for R esearch in K w n d  Tanzania. The Kitale 
maize program in Kenya represents an important success for agri- 
cultural research in Africa. But it does not represent a com- 
parable success for A.I.D. In the 1960s A.I.D. did provide 
technical assistance through USDA to help establish a comprehen- 
sive breeding improvement program at Kitale. A lack c~f continui- 
ty in A.I.D. support, however, and shifts in A.I.D. priorities 
have reduced the impact of its assistance for maize research in 
Kenya. 

Particularly unfortunate was A.I.D.'s failure to complete 
the job that was started at Kitale in building the capacity for a 
strong and sustained national maize breeding program. A shift in 
emphasis from the high-altitude to the medium-altitude regions 
appears to have been justified by the success achieved; the 
spread of new hybrids of maize adapted to the medium-altitude 
areas of the Central Province matched the earlier rapid spread of 
hybrids suited to high-altitude areas in western Kenya (Johnston 



1978). The emphasis on breeding for protein content and quality 
appears, however, to have diverted scarce resources away from 
more important objectives. A shift in emphasis of A.1.D.- 
supported maize research to semiarid areas of eastern Kenya also 
appears to have been questionable (Dijkerman 1987a, 8 4 ) .  A 
concerted effort to develop well-adapted varieties of sorghum, 
including attention to problems of milling and palatability, 
would seem to have been more promising because of sorghum's 
considerably greater capacity to resist the effects of drought. 
That conclusion has also been reached by the agricultural 
specialists currently in the Kenya USAID Mission. 

Experience in Tanzania reveals additional problems that have 
limited the impact of A.I.D.ls efforts to support agricultural 
research programs. By the late 1960s the need to strengthen 
Tanzania's agricultural research system had been identified as a 
priority for A.I.D. assistance. However, a variety of misunder- 
standings and problems delayed progress and limited the effec- 
tiveness of efforts initiated in the early 1970s. An agricul- 
tural research project submitted to A.I.D./Washington for approv- 
al by the Mission in 1970 was intended to develop Tanzania's 
capacity to plan, organize, and administer an agricultural re- 
search program for grain, legumes, and other food crops; the 
project was to emphasize varietal improvement through breeding 
and agronomic research and trials on farmers7 fields. Incredible 
though it may seem, this was originally envisaged as a 2-year 
project. It was also expected that a U.S. university would be 
the implementing contractor, but the cost estimates of the one 
university that finally submitted a proposal were much higher 
than the remuneration for field support and benefits set forth in 
contract guidelines that had just been issued by A.I.D./ 
Washington. 

After prolonged and fruitless negotiations, an alternative 
arrangement was finally adopted. A.I.D. accepted a Ford Foun- 
dation proposal to use IITA and CIMMYT as contractors, with the 
Foundation also contributing to the funding of the project. The 
$8.5 million A.I.D. contract with IITA/CIMMYT was finally signed 
in December 1973. By the end of 1974 only two of the five scien- 
tists had arrived. Two more had arrived by 1976, so that a 
project designed in 1970, approved in 1971, had finally fielded 
80 percent of the field staff by 1976 (Dijkerman 1987b, 87). 
Other problems arose as a result of a redesign of the project 
that added responsibilities but provided only limited additional 
resources. Implementation was further hampered by unsatisfactory 
communication between researchers and farmers, by the inability 
of the Tanzanian Government to provide qualified trainees for the 
project, and by various llsystemicll problems that made it harder 
and harder to carry out development work in Tanzania (Dijkerman 
1987b, 88-91). 



A second agricultural research project, initiated in 1982, 
was an $8.3 million Farming Systems Research project with an 
initial obligation of $3 million. The Tanzanian Government 
agreed to a reorganization that brought research activities 
together in the Tanzanian Agricultural Research Organization, and 
it accepted a covenant stating that it would double the agricul- 
tural research budget, provide all required participant trainees, 
and ensure that such trainees were assigned to appropriate posi- 
tions after completion of their training. Given the economic 
situation in the country at the time and the Government's budget 
problems, one can wonder whether the Mission realistically 
expected the Government to fulfill the terms of the agreement. 
The project's emphasis on construction of new buildings and 
irrigation facilities.at the Ilonga research station also appears 
to have been questionable considering that the existing facili- 
ties were not being maintained properly. In time, the Mission 
responded to the Government's recurrent cost problems by allocat- 
ing local currency generated under its food aid program to assist 
with the maintenance and operation of the research station. 

Recent Research Prorrrams in Malawi and Cameroon. In recent 
years A.I.D./Washington has shown increased interest in support- 
ing agricultural research in Sub-Saharan Africa. The fact that 
Malawi is the only one of the six study countries where agricul- 
tural research is a prominent component of total agricultural 
assistance for the 1963-1984 period reflects the fact that A.I.D. 
channeled little assistance to the agricultural sector until the 
late 1970s. 

A contract for a $9 million agricultural researcr project 
($10 million in 1983 dollars) that was disbursed between 1979 and 
1982, which was the only research project funded durirg the 
period covered by this study, was two-thirds as large as the 
total funds allocated for education and training (and extension) 
throughout the 1963-1984 period. In addition to the technical 
assistance provided by the agricultural scientists sent to Malawi 
by the University of Florida, 12 participants were sent to the 
United States for Ph.D. training and another 21 for M.S. degrees. 
This was a basic research project with a farming systems com- 
ponent and was intended to strengthen the capability c~f the 
Ministry of Agriculture's Department of Agricultural Research to 
develop technical innovations for Malawi's smallholders. 

Although many problems were encountered during implementa- 
tion, both the Malawian Government and A.I.D. seem to have 
learned as they went along. For example, good use seems to have 
been made of a regionally funded project on farming systems re- 
search activities in eastern and southern Africa, being imple- 
mented by CIMMYT7s regional office, to compensate for the Florida 
team's limited familiarity with African agriculture and lack of 
experience with farming systems research (Dijkerman 1987c, 71). 



The process of designing a follow-on agricultural research 
project was a good example of the Government and two key donors 
making a joint effort to build a more effective research and 
extension system. Following a review of Malawi's research and 
extension system by the International Service for National Agri- 
cultural Research, the Malawian Government, the World Bank, and 
A.I.D. initiated discussions that continued from 1983 to 1985. 
During that period decisions were reached concerning donor 
responsibilities, financing arrangements, and research and exten- 
sion agendas. In 1986 A.I.D./Washington approved $14 million for 
a Malawi Agricultural Research and Extension project to comple- 
ment a program that also comprises two World Bank/International 
Development Association (IDA) projects totaling $35.7 million and 
a $33.1 million contribution by the Malawian Government. 

The purpose of the A.I.D. project is to improve Malawi's 
institutional capacity to increase the productivity of tradition- 
al crops and identify the most viable crops for diversifying 
smallholder production. The new research system will include a 
significant farming systems component in the form of "adaptive 
research unitsvf that are to be well integrated with on-station 
research and with extension activities in the various agricul- 
tural development divisions. The project also contains a women's 
component, reflecting the Malawian officials9 positive impression 
of a study of women's role in Malawi's agriculture that was car- 
ried out during the period of the first research project. The 
Ministry of Agriculture was very actively involved throughout the 
project design process and insisted that the new projects incor- 
porate lessons learned from the previous project (Dijkerman 
l987C, 72-74). 

An important feature of Malawi's research strategy is to 
draw on relevant research of other countries and of the inter- 
national agricultural research centers. In fact, a 1984 report 
on "The Impact of the Collaboration Between the International 
Agricultural Research System and the National Agricultural 
Research System in Malawivv makes it clear that such collaboration 
has already been having a positive impact on research. In addi- 
tion to the previously mentioned training for farming systems 
research carried out by the CIMMYT regional program, the IITA 
regional root crop specialist appears to have made a valuable 
contribution in helping Malawi take advantage of improved cassava 
varieties developed at IITA (Billing 1984). Groundnut breeding 
carried out with technical assistance from the International 
Crops Research Institute for the Semi-Arid Tropics (ICRISAT) has 
also made good progress. 

An A.1.D.-funded National Cereals Research and Extension 
project (NCRE) in Cameroon is of considerable interest as a 
possible "model" for wider use in Sub-Saharan Africa. The proj- 
ect, comprising a $7.7 million grant for a 5-year period ending 
in 1985, was designed to develop facilities and Cameroonian 



institutional capacity to perform cereals research; to implement 
research programs for maize, sorghum, millet, and rice; to 
establish and maintain an exchange of information with interna- 
tional, African, and Cameroonian research institutions; and to 
create a testing and liaison unit to facilitate commur~ication and 
feedback among researchers, extension agents, and farmers. As 
the implementing contractor, IITA has "fielded a team of scien- 
tists that appear to be extremely well-qualified, motivated, and 
sensitive to farmers' conditions and objectives in carrying out 
their research programsf1 (Jaeger 1987a, 71). A mid-term evalu- 
ation in 1983 was very favorable. The USAID Mission in Cameroon 
has also been favorably impressed by the team of experts and by 
IITA's supervision and support, as when it responded promptly to 
the Mission's criticism of a senior team member and arranged for 
a well-qualified replacement. 

In recognition of the long gestation period involved in 
developing an effective national agricultural research system, a 
10-year Phase I1 project was approved in 1984. Under this $39 
million project three additional technical liaison units are to 
be created and 15 more Cameroonian scientists will rec'eive train- 
ing for advanced degrees. In this phase each counterpart will 
work with the technical assistance team for a year b0t.h prior to 
and after M.S. training and then for 3 years after obtaining a 
Ph.D. In addition, the Cameroonian Government is currently 
negotiating a $46 million project with the World ~ a n k  for agri- 
cultural research that will cover areas not included in the NCRE 
project such as research on export crops (Jaeger 1987~1, 76-77). 

IITA and the country team have established effective links 
with other international agricultural centers--notably ICRISAT, 
CIMMYT, and IRRI--in addition to maintaining good working rela- 
tions with the Cameroonian Government and A.I.D. In north 
Cameroon the head of the NCRE sorghum project has alscl been 
collaborating successfully with the Semi-Arid Food Grains 
Research and Development (SAFGFAD) center. On-farm testing 
organized by a SAFGFAD Accelerated Crops Production Officer in 
1984 and 1985 indicated that 535, a variety obtained from the 
ICRISAT breeder at the Institute for Agricultural Research and 
Ahmadu Bello University in Nigeria, was giving higher yields than 
local varieties. Unfortunately, the trials were conducted 
exclusively at high input levels not representative of actual 
farming conditions and probably well above what is ecc~nomical. 
These results, therefore, need to be verified at more typical and 
more economic input levels. 

The head of a Cooperative Research Support Program cowpea 
project in north Cameroon, also located at Garoua, is a Togolese 
national with a Ph.D. from IITA (in conjunction with the Univer- 
sity of Ibadan). He is keenly aware of the cash income con- 
straint that farmers in north Cameroon face and is therefore 
emphasizing breeding for disease resistance and other innovations 



that do not require purchased inputs. The interaction between 
this cowpea specialist and the NCRE sorghum breeder, an Indian 
scientist influenced by the success of Asia's toseed-fertilizer 
rev~lution,~' has resulted in a healthy ongoing debate concerning 
research priorities and strategies (Jaeger 1987a, 72-73). 

In northwest Cameroon, research programs have been developed 
for a number of crops; the prospects for improved maize varieties 
appear to be especially promising. A technical research liaison 
unit has been active in that region in carrying out on-farm 
testing and providing feedback to the on-station research. 

Farminu Svstems Research. In the late 1970s and early 1980s 
there was such enthusiasm for farming systems research that it 
came to be something of a fad. Farming systems research was a 
response to a clearly demonstrated need for methodologies that 
would help make research at experiment stations more relevant to 
the needs of small farmers. Farming systems research was 
intended to increase the farm-level impact of scientific research 
by exploiting the potential complementarities between that 
research and the trial-and-error process of "learning by doing" 
of farmers based on their intimate knowledge of the local 
environment and of the limited resources at their command. 
However, some of the literature extolling and elaborating on 
farming systems research has made exaggerated claims, and in some 
countries farming systems research projects seem to have multi- 
plied prematurely. Donors have in some instances been funding 
ambitious farming systems research projects, often in newly 
established units independent of the country's agricultural 
research system, while neglecting support for critically needed 
on-station and commodity research. 

Many of those who have written about farming systems 
research seem prone to draw up wish-lists of objectives to be 
realized by their holistic approach. Those carrying out such 
research in recent years, however, have recognized the need to 
build on the experience and concepts developed by pioneers such 
as Collinson (1982). Hildebrand (1976), and Norman (1980) and to 
evolve more cost-effective approaches. A team of scientists from 
the International Livestock Center for Africa, but based at IITA, 
appears to be a good example of researchers who recognize the 
continuing need to evolve practical, cost-effective approaches 
(Okali and Sumberg 1986). That team has been working to identify 
and promote improved management systems for small ruminants 
applicable to the humid zone of West Africa. A major conclusion 
of their work is that it is essential to maintain close links 
between on-farm and on-station research. Their work is also 
interesting because there are cogent reasons for defining farming 



systems research to include livestock activities as well as 
cropping systems. 52 

Because of the need for a deep understanding of :Local farm- 
ing systems, it seems doubtful that expatriate "expertsv can be 
very successful in introducing farming systems research without 
having had substantial prior experience with similar farming 
systems. The lack of such experience among some farm:.ng systems 
research teams has limited their effectiveness. A.I.I).'s funding 
of a CIMMYT regional project to organize training and other 
activities to support farming systems research activities in 
Malawi and elsewhere in eastern and southern Africa appears to 
have been useful in that regard. 

The need for special training is also emphasized by the fact 
that African farming systems are in a state of flux because of 
increasing population pressure on the land, increasing off-farm 
demand for farm products, and reduced transport costs (except in 
areas where road maintenance has been badly neglected and spare 
parts for vehicles are not available). Recent research under- 
scores the importance of understanding the llsystematic: and pre- 
dictable patterns" of change that can be expected in response to 
such pressures and opportunities (Binswanger and Pingali 1984; 
Pingali et al. 1987). Both of these considerations underline the 
need for sustained long-term research with an on-farm focus. It 
is encouraging that greater attention is being given to the 
special problems of institutionalizing research with a farming 
systems perspective within national systems in order to maximize 
communication with and participation of station-based technical 
scientists. 

An Evolvinu Strateclv for Strenathenina Aaricultura 
Research. Although the past efforts of A.I.D. and other donors 
to strengthen agricultural research systems in Africa have been 
fragmented and ineffective, recent developments point to an 
emerging consensus on a more realistic approach. In their recent 
monograph, Buildina Colleaes of Aariculture in Africa: U.S. 

S21n our study countries, we found no examples of farming systems 
research that included livestock activities. However, a recent 
development in Burkina Faso is worth mentioning. Research on the 
semiarid farming systems of that country indicates that "tied 
ridges" (a system by which water retention is improved by con- 
necting the ridges on which crops are planted every 5 feet or so 
to form basins that trap water) are one of the few premising 
technical innovations currently available. There is, however, a 
long history in East and West Africa of farmers showing no inter- 
est in tied ridges, presumably because of the labor requirements. 
But in Burkina Faso recent progress in devising an animal-drawn 
implement for forming the tied ridges may improve the prospects 
for farmer adoption. 



Yniversitv Experiences and Im~lications for Future Projects, 
Wilcock and McDowell report: "Our findings indicate virtually 
unanimous support for the need for more appropriate agricultural 
technology research in Africa, for faculties [of agriculture and 
veterinary medicine] playing a greater research role, and for the 
substantially longer periods of time required to get the institu- 
tional development job donem (1986, 36). 

Wilcock and McDowell emphasize in particular that their 
findings are in strong agreement with the directions outlined in 
A.I.D.'s "Plan for Supporting Agricultural Research and Faculties 
of Agriculture in Africa" that was issued in May 1985. Among the 
salient features of that plan, they stress (1) involving facul- 
ties of agriculture more in research, (2) concentrating much of 
the support for research development at four to six key agricul- 
tural faculties that would be expected to develop linkages with 
institutions in neighboring countries, ( 3 )  concentrating A.I.D. 
support for U.S. institutions at relatively few universities with 
adequate resources and a strong institutional commitment to 
international agricultural development activities, and (4) main- 
taining support for this effort for the 20 to 25 years needed for 
effective institution building. 

The rationale for greater involvement of faculties of agri- 
culture in research is that as a result of the institution-build- 
ing efforts described earlier, the greatest concentration of 
scientific competence for agricultural research is now found in 
those faculties. And the potential return to those investments 
in human capital will not be realized unless effective means are 
devised to increase faculty involvement in research. Achieving 
that involvement will not be easy. A great many agricultural 
scientists teaching at African colleges and universities have 
become accustomed to the idea that teaching is their full-time 
job, and they have lacked incentives and resources for engaging 
in research on their own or in collaboration with their students. 
However, continuing support for those institutions will be jeo- 
pardized unless the faculties of agriculture make a commitment to 
problem-solving research that is of practical value to their 
country's farmers. 

Two lessons from the "green  revolution^^ in Asia are of 
enormous importance to the countries of Sub-Saharan Africa. 
First, sustained government support for national institutions of 
higher education and for agricultural research depends on success 
in using agricultural science to facilitate widespread increases 
in farm productivity. And second, the international centers such 
as IRRI and CIMMYT can provide valuable support to national 
research programs but cannot be a substitute for them. National 
research programs are crucially important in carrying out loca- 
tion-specific adaptive research and in conducting the "main- 
tenance research" so critical in agriculture because of changes 



in pest problems and in the disease resistance and other charac- 
teristics of improved varieties. 

Fortunately, there now seems to be general recognition that 
efforts to rigidly transplant the U.S. "land-grant model" are 
doomed to fail. An encouraging feature of the Malawi follow-on 
project discussed earlier is the active involvement of the 
Government in the design of the project and the clear indication 
that the responsible Government officials feel that they vown" 
this project and have a commitment to ensuring its success. The 
principles that guided the U.S. experience do have general 
applicability, and one of those principles stressed by Wilcock 
and McDowell is that viable institutions for teaching, research, 
and extension must be shaped by the political process dithin a 
country. For example, they note that an attempt by Njala Univer- 
sity College in Sierra Leone to have the administrative respon- 
sibility for the national agricultural extension progrw trans- 
ferred to the college was ill-advised. In contrast, a subsequent 
project in which the college was involved in doing combined 
research and extension work on an experimental basis in nearby 
areas seems to have been much more successful (Wilcock and 
McDowell 1986, 30, 33). 

One of the important advantages that IITA has in undertaking 
A.1.D.-funded research projects such as the program in Cameroon 
is its ability, especially in collaboration with ICRISAT and 
CIMMYT, to recruit well-qualified scientists from Asian and Latin 
American countries. This important dividend results in good 
measure from A.I.D.'s earlier investments in human capital. Some 
of the stronger agricultural universities in India are a 
particularly valuable source of competent scientists, innd in such 
fields as agricultural engineering and sorghum breedinq, their 
training and experience is likely to be more relevant to African 
conditions than that of American agricultural scientists. There 
are also potential cost advantages because the opportunity cost 
of an agricultural scientist from a low-income country such as 
India is considerably lower than for scientists from the United 
States or Western Europe. In staffing technical assistance teams 
for projects such as the NCRE project in Cameroon, an :Lnterna- 
tional center such as IITA can, to some extent, relate the remu- 
neration that it offers to the previous salaries of sc:~entists 
that it recruits. 

Clearly, there is still much to be learned about the most 
cost-effective means of strengthening agricultural research and 
programs for diffusing technical innovations in African coun- 
tries. The fundamental need is to achieve more progress in 
identifying technical innovations that are feasible and profit- 
able for small farmers. From that standpoint, A.I.D.'s recent 
emphasis on designing "research and extensionqu projects aimed at 
strengthening agricultural research and establishing eyfective 



links between research and extension appears to be very 
appropriate. 

Over the past 25 years A.I.D. has allocated a substantial 
portion of its funds in Africa for activities intended to affect 
agricultural production directly. These projects have often been 
based on "technology transfers" and have generally relied on 
extension workers to transmit information to farmers about 
specific farming methods or the use of inputs that are believed 
to result in increased productivity and, thus, higher incomes. 

During the mid- to late 1970s such activities received more 
emphasis because the New Directions legislation instructed A.I.D. 
to focus its attention on the rural poor; projects involving 
technology transfer were believed to offer a rapid solution to 
the food shortages of arid and semiarid Africa that had been made 
SO acute by the Sahel drought. However, in the six countries 
studied, nearly all of these efforts failed to achieve their 
objectives. The pattern that emerges is one of projects based on 
unrealistic assumptions about the potential benefits and 
appropriateness of the proposed solutions. They are the most 
striking examples of the common problem of lrtechnological 
optimism." 

Activities of this type include crop-specific production 
projects, components of integrated rural development projects, 
livestock projects (discussed below), irrigation projects, and 
rural training activities. Two cereal projects in Senegal, for 
example, set out to increase millet yields by half by promoting 
fertilizer use, early planting, and other agronomic techniques. 
In Cameroon, a Small Farm Family Training Centers project was 
based on the belief that a year of training farmers in the use of 
improved agronomic techniques and animal traction would permit 
farmers to return to their villages and increase their income by 
50 percent. In Nigeria, a Maize and Rice Production project set 
out to devise 'limproved packages" and to promote their adoption 
by farmers, with almost no specific information on what was 
available or what might be appropriate. 

The consistently discouraging outcomes of such projects lead 
to several conclusions. First, the direct transfer of tech- 
nologies to Africa is unlikely to succeed. One reason is that 
research in much of the world is focused on increasing yields 
because land is the scarce factor of production. But in much of 
Africa, labor, not land, is still the scarce factor of produc- 
tion, and farmers are unlikely to adopt technologies that consume 
additional labor in order to raise production per unit of land 
area. Second, these types of activities are approved and often 



continued because of one of A.I.D.Is common weaknesses--an 
inability to ensure that analyses included in Project Papers and 
evaluations are realistic and objective. 

6.2.5 Input SUDD~Y 

Agricultural projects and programs classified under the 
rubric of input supply ranked second to those in education and 
training, accounting for 6.7 percent of A.I.D.'s project and 
program assistance to the six study countries. The principal 
expenditures under this heading have been for commodity import 
programs for fertilizer, which were discussed in Sectim 6.1. 
Most of the remaining outlays were allocated to seed multipli- 
cation projects in Tanzania and Cameroon. 

There is an attractive logic to the proposition t.hat a seed 
multiplication project is an essential ingredient of a crop 
improvement program. For example, in the case of hybrid maize, 
seed multiplication and distribution are necessary con~litions for 
crop improvement projects because of the rapid decline in yield 
if hybrid seed is not replaced each year. (The rapid lliffusion 
of hybrids among Kenya's smallholders was dependent on the com- 
petent performance of a private company that had previously 
specialized in producing grass seed for European farmers in the 
highlands.) 

A North Cameroon Seed Multiplication project, however, 
illustrates many of the problems that make it exceedinqly 
difficult to design and implement a seed multiplication project 
that will have a favorable benefit-cost ratio. Phase I of that 
project began in 1975 with a $1.5 million grant to devt?lop a 
system for producing improved seed for peanuts, maize, sorghum, 
and millet and for distributing the seed to farmers. 

An evaluation carried out in 1979 reported that 1:imited 
progress had been made and that "few meaningful benefits will 
accrue to small farmers from pushing forward with the goals 
originally envisioned" (as quoted in Jaeger 1987a. 66). The 
USAID Mission, for its part, concluded that the goals of Phase I 
were not achieved because the project tried to do too much with 
limited resources. Within a year another evaluation was done by 
seed specialists from the Seed Technology Laboratory of Missis- 
sippi State University. This evaluation concentrated on how the 
quality and uniformity of the seed could be improved. No eco- 
nomic analysis was undertaken, the report taking as a <riven the 
premise that a seed farm was essential. The subtitle c~f this 
second evaluation, "Analysis and Recommendations for Phase 11, 
implied that a decision had already been made to continue the 
project despite the serious problems reported in the 1579 
evaluation. 



A Phase I1 project began in 1982 with an $8 million grant 
and a $5.6 million loan. An Inspector General audit in November 
1985 found that only limited progress had been made and ques- 
tioned the viability and economic feasibility of the project. 
This audit noted that the project suffered from slow implemen- 
tation, a lack of coordination among Government agencies, poor 
management, and poor contractor performance. Yet despite con- 
tinuing management and technical problems, including location of 
the seed farm on a site with severe soil erosion problems, the 
project has been distributing substantial quantities of seed to 
farmers. However, the seed is sold at subsidized prices that are 
50- to 100-percent below local market prices, so the project has 
clearly not met the "market test. I' 

A more fundamental problem has been the unrealistic assump- 
tion underlying both Phase I and Phase I1 that research would 
promptly be able to develop improved varieties of the four crops 
and therefore would make the investment in seed multiplication 
and distribution worthwhile. Despite these flaws, some A.I.D. 
staff continue to regard seed multiplication as an essential 
component of any future strategy for Cameroon's agricultural 
development (Jaeger 1987a, 69). 

The seed multiplication project in Tanzania also appears to 
have been out of sequence because of the limited availability of 
improved crop varieties. Progress in the East African Community 
and in Tanzania in developing improved maize varieties, including 
some promising hybrids, suggests that the potential contribution 
of this project was greater than that of the northern Cameroon 
project. Yet the results were no less disappointing. 

A.I.D. assistance to seed multiplication in Tanzania began 
in 1970 and continued until 1982. The project included a sub- 
stantial amount of participant training and on-the-job training. 
Responsibility for seed distribution was assigned to TanSeed, a 
parastatal established with financial and technical assistance 
from the Commonwealth Development Corporation. Although the 
Tanzanian Government strongly favored the seed multiplication 
project in principle, its financial support declined as the 
country's economic difficulties increased. 

According to a review carried out in late 1982 by two senior 
consultants from the U.S. seed industry, the project "was in 
complete disarray" (quoted in Dijkerman 1987b, 44). With the 
benefit of hindsight, it now appears that the project was 
probably premature, given the indications that it will not be 
sustainable now that A.I.D. assistance has ended. The original, 
ambitious plan to set up seven seed farms had to be scaled back 
to three, a sign that the original project was overly ambitious. 
Moreover, the $6.7 million that A.I.D. allocated to seed multi- 
plication in Tanzania during the 1970s was not much less than the 



$8.5 million that it allocated for agricultural research-- 
evidence of a serious imbalance in A.I.D.'s investment priorities 
in that country. 

Both the Cameroon and Tanzania projects appear to have been 
designed to use inappropriately capital-intensive technologies, 
and both seem to have suffered from serious management problems. 
It also seems to be exceptionally difficult to recruit technical 
advisers with the required expertise and managerial capacity for 
such projects. Moreover, a considerable body of experience 
suggests that government agencies or parastatals do Q Q ~  have a 
comparative advantage in seed multiplication. 

6.2.6 Livestock Projects 

The livestock sector accounted for 5.3 percent of A.I.D.'s 
project and program assistance for agriculture, but it is now 
recognized to be the Agency's least successful agricultural 
subsector. Other donors have had much the same experience. Most 
of the A.I.D. funding went to a set of rather similar pastoral 
livestock range management projects. 53 None of these projects, 
which were carried out in all the study countries except Malawi, 
are considered to have made progress toward their range? manage- 
ment, production, or human welfare objectives. While their 
training components have contributed to human capital formation, 
their institution-building impact has been marginal. I:t is 
striking that lessons learned in early projects in Nige?ria and 
Ethiopia were not incorporated into later programs in Kenya and 
Senegal, although the earlier experience was known to Zr.1.D. 
design officers. Livestock projects in Kenya, Cameroon, and 
Tanzania were discussed in some detail in Section 5.2.6  as 
important examples of the difficulty that A.I.D. has in imple- 
menting tasks that are problematic because of unrealistic assump- 
tions and, in this case, the poor fit between the U.S. range 
management model and conditions in Africa. 

Recently A.I.D. management suspended efforts in the pastoral 
livestock subsector. Further attention is given to livestock 
projects in Section 7 because livestock activities and pastoral 
groups are important in Sub-Saharan Africa. Furthermore, the 
difficulties encountered in this subsector illustrate E.ome sig- 
nificant institutional problems that constrain A.I.D.'s ability 
to design and implement agricultural programs. 

530ther A. I .D. interventions in livestock, particularly in veter- 
inary medicine in Nigeria, have been more successful. 



6.2.7 Elannina.qement. and Statistics 

This rather mixed category essentially tied with extension 
as the fourth ranked subsector in total outlays for agricultural 
assistance to the six countries. Projects of this type were 
undertaken in all of the Countries except Malawi, but they 
differed considerably in their nature and timing. 

-. A.I.D. gave considerable support to agricultural 
analysis and planning activities in Tanzania in the second half 
of the 1960s and again in the early 1980s (Dijkerman 1987b, 77- 
84). During the earlier period an Agricultural Production 
Surveys project led to the commissioning of studies on agri- 
cultural marketing, seed multiplication and distribution, live- 
stock and range management, land consolidation, smallholder tea 
development, and agricultural education and credit. Dijkerman 
notes that this approach appears to have been a sensible way to 
develop a Mission strategy because it included Tanzanian involve- 
ment from the ministerial level downward, reconnaissance studies, 
feasibility studies, project proposals, and donor coordination, 
particularly with the World Bank. 

In the early 1980s the USAID Tanzania Mission again initi- 
ated some valuable analysis and planning activities. Even more 
than in the 1960s the focus was on agricultural pricing and 
marketing concerns. A special A.I.D. policy unit known as the 
Office for Policy Analysis was established to concentrate on 
problems caused by Tanzania's agrarian policies. As Dijkerman 
notes, the idea that the Government's policies were partially to 
blame for the country's agricultural problems was controversial. 
Because of the sensitive nature of these issues, the Mission's 
approach was to undertake analyses, commission studies by consul- 
tants, and support the efforts of Tanzanian scholars, the Tan- 
zania Agricultural Economics Society, the Departments of Rural 
Economy and Economics and the Economic Research Bureau of the 
University of Dar es Salaam, and the Marketing Development Bureau 
of the Ministry of Agriculture. (For a partial listing of 
studies supported by A.I.D., see Dijkerman 1987b, 83-84.) 

. Allocations to Kenya for planning projects since the 
1970s are an example of another approach to strengthening agri- 
cultural management and planning capacity in ministries of agri- 
culture and finance. The Harvard Institute for International 
Development has had the contract for projects with both minis- 
tries: Rural Planning and Rural Planning 11 with the Ministry 
of Finance, and the Technical Assistance Pool with the Ministry 
of Agriculture. The Technical Assistance Pool has also received 
funding from other donors, most notably the World Bank. 

The resident Harvard Institute advisers have been well 
trained and have had extensive and relevant experience; they are 



generally considered to have performed very well. One. noteworthy 
contribution was to introduce the use of microcomputers, an inno- 
vation that appears to have been especially valuable in enhancing 
the ability of the Ministry of Agriculture to carry out its bud- 
get management responsibilities with speed and efficiency. In 
contrast, there has been considerable dissatisfaction concerning 
the in-service training carried out by the Harvard Institute 
advisers, a deficiency that resulted in part from the strong 
demand for "the 'adviserst [to] assume the role of 'line 
employeet plannersv (Dijkerman 1987a, 126-27). 

Cameroon. An Agricultural Management and Planning project 
initiated in Cameroon in 1978 has been similar in content to the 
projects in Kenya, with one important exception. A major respon- 
sibility of the Cameroon project has been to assist the Minis- 
tries of Agriculture and Planning in conducting an agricultural 
census for the entire country. The census was carried out in 
1984 and received excellent support from the national, regional, 
and local governments. The project has been extended to June 
1987. Some useful studies have been carried out, and with the 
establishment of the Department of Studies and Projects in the 
Ministry it seems that good progress is being made in institu- 
tionalizing a capacity for economic analysis and for the collec- 
tion, processing, and analysis of statistical data (Jaeger 1987a, 
77-79). 

Sneaal. An Agricultural Research and Planning project 
initiated in Senegal in 1981 has followed an interesting and 
different approach. This 5-year project has involved the 
Senegalese Institute for Agricultural Research and Michigan State 
University. Project objectives include the development of 
Senegalese macroeconomic research capacity in the area of food 
and agricultural policy, as well as the development of production 
systems research capacity at the microlevel. The proj,sct was 
designed to be a significant part of a program to reorganize, 
decentralize, and strengthen the Senegalese Institute for Agri- 
cultural Research, with financing from the World Bank, France, 
and A. I .D. 

The project has a strong participant training component that 
has included graduate training at U.S. universities and field 
research on policy-related matters carried out in Seneqal with 
young but very able U.S. collaborators. The project appears to 
have had strong support from Michigan State and good working 
relations with Institute staff. The studies that have resulted 
have made a valuable contribution to the ongoing policly dialogue 
over agricultural issues in Senegal (Jaeger 1987c, 75-80). 

Niqeria. A project carried out in Nigeria in the 1960s to 
assist the Federal Office of Statistics to develop a capability 
to collect basic statistics on crops and livestock raises an 
important issue. The Office of Statistics continues to publish 



agricultural statistics, but its estimates appear to be inferior 
to even the very rough approximations made by FA0 and the U.S. 
Department of Agriculture. 

Our hypothesis, which we have not been able to test in even 
the crudest way, is that the crop-estimating system introduced 
under the project was too sophisticated to be successfully sus- 
tained in a country in which the required skills are scarce and 
reasonably accurate estimates of crop area and yield are extraor- 
dinarily difficult to obtain. In Nigeria and throughout Sub- 
Saharan Africa, small and irregular plots, limited commercializa- 
tion, and staggered harvesting of crops--especially cassava, 
which may be harvested after 9 or 10 months or left in the ground 
for 2 years or more--are features that greatly complicate the 
collection of agricultural statistics. 

A.I.D.ls project and program assistance for rural develop- 
ment activities for the period 1963 through 1984 amounted to 
approximately $518 million (in constant 1983 dollars). Those 
expenditures, which represented about 22 percent of A.I.D.'s 
total project and program assistance in the six study countries, 
went mainly for rural infrastructure projects, with significant 
allocations also for health and population activities. 

A.I.D. support for rural infrastructure projects has been 
S~bSt~tial, accounting for 12.8 percent of total project and 
program assistance for agricultural and rural development in the 
six study countries; a comparable amount has been devoted to 
agricultural education and training. 

A.I.D.ls participation during the 1960s in multidonor proj- 
ects for major extensions of the TransCameroon railway help to 
explain the fact that Cameroon has accounted for nearly 25 per- 
cent of A.I.D. assistance for infrastructure projects in the six 
countries. A Farm-to-Market Roads project and Highway Develop- 
ment project were other major rural infrastructure projects in 
Cameroon funded by A.I.D. (Jaeger 1987a, 32-33). 

Tanzania ranks after Cameroon in rural infrastructure assis- 
tance largely because A.I.D. funded major portions of the TANZAM 
highway connecting Zambia with the port at Dar es Salaam. A.I.D. 
also provided support for a number of other road projects in ' 
Tanzania as well as for the establishment of road materials 
testing laboratories. 



In Malawi A.I.D.'s support for rural infrastruct~re 
accounted for 45 percent of all A.I.D. project and prclgram assis- 
tance to that country between 1963 and 1984, an even i-.igher share 
than the 44 percent of total A.I.D. assistance that went to rural 
infrastructure in Cameroon. In contrast, A.I.D. assistance for 
the construction of irrigation facilities in the study countries 
has been very limited. 

In general A.I.D.'s investments in improving transport 
networks has had a significant long-term impact, especially in 
those countries where the U.S. contribution was substantial. 
A.I.D.'s support for infrastructure projects in Kenya was much 
less than in Cameroon, Tanzania, and even Malawi, representing a 
little less than 9 percent of the $550 million in project and 
program assistance to that country during the 1963-1984 period. 
However, an innovative approach to supporting the use of labor- 
intensive techniques in constructing rural roads in Kenya appears 
to have encouraged other donors to support similar projects 
(Dijkerman 1987a, 161). 

There is no reason to believe that the United States has a 
comparative advantage in providing assistance for rural infra- 
structure projects. It is worth noting, however, that invest- 
ments in road construction are likely to be a reasonably effec- 
tive use of A.I.D. funding when it becomes politically attractive 
to increase assistance to a country quickly, as appears to have 
been the case with Tanzania at the time that the United States 
provided substantial assistance for the TANZAM road project. 
Furthermore, road construction and certain other rural infra- 
structure projects may offer one of the more promising ways to 
obtain a positive developmental impact from food aid, which will 
probably be a significant component of nonproject aid during the 
next decade or longer. 

The 3.5 percent of A.I.D.'s bilateral project assistance to 
the six countries allocated to health and population activities 
was slightly more than the 3.2 percent allocated to extension. 
Moreover, central and regional funding of health and population 
activities has been of considerable importance, so it i.s mislead- 
ing to consider only A.I.D.'s bilateral assistance to t.his 
subsector. 

Our study of health and population activities has been 
limited because we have been concerned mainly with A.I.D.'s 
activities in support of agricultural development. Nevertheless, 
our assessment supports the view of many that A.I.D.'s patient 
and persistent support for rural health and family planning 



activities will come to be viewed as one of its more important 
contributions to development in Sub-Saharan Africa. Mortality 
and morbidity rates are still relatively high in Africa, and the 
region lags far behind Asia and Latin America in the spread of 
family planning. This is, of course, the reason why Sub-Saharan 
Africa is the one region in which rates of natural increase are 
still rising. One should not forget, however, that it took time 
before family planning programs in Asia and Latin America began 
to be effective. Recent developments suggest that efforts to 
implement effective family planning programs may soon begin to 
bear fruit in most if not all of the MADIA countries. 

Among these six countries, Kenya and Nigeria rank highest in 
ttcontraceptive prevalencew--that is, in the estimated current use 
of some means of fertility control, including withdrawal, rhythm, 
and abstinence as well as contraceptives such as pills, intra- 
uterine devices, and condoms. The estimated contraceptive preva- 
lence rates of 7 percent in Kenya and 6 percent in Nigeria are 
well above those in the other countries--an estimated 4 percent 
in Senegal, 2 percent in Cameroon, and only 1 percent in Malawi 
and Tanzania. But all these rates are trivial compared with 
those in some Asian and Latin American countries--69 percent in 
China, 70 percent in Taiwan, 66 percent in Costa Rica, 59 percent 
in Thailand, 48 percent in Indonesia, and 40 percent in Mexico 
(Lapham and Mauldin 1985). 

Until very recently USAID Missions in Sub-Saharan Africa 
placed more emphasis on assistance to increase the effectiveness 
and coverage of rural health programs than on family planning. 
There have been cogent reasons, however, for that sequence. 
Whereas support for health programs has been virtually universal, 
political leaders and policymakers in tropical Africa have been 
slow to accept the idea that rapid population growth is a sig- 
nificant obstacle to improving per capita incomes and well-being. 
That reluctance is not surprising. Even after three decades of 
rapid population growth there are still many areas in Africa 
where sparseness of population is a barrier to development 
because of the high per capita cost of constructing roads and 
other rural infrastructure. But even in areas where the size of 
the population is too small, an annual growth of 3 or 4 
percent is a serious obstacle to achieving economic and social 
progress. 

There has long been "debate within the population and devel- 
opment communities about the relationship between idevelopment' 
and 'family planning' in bringing about fertility declinen 
(Sinding 1979, iii). Within A.I.D., however, the sensible view 
has prevailed that this is a spurious dichotomy: clearly, socio- 
economic conditions and organized family planning programs are 
both of great importance. For example, the A.I.D. Po~ulation 
Sector Strateuv paper emphasizes that the Agency's population 
policy involves both 



-- Programs in other development sectors which 
influence parents9 desire to space or limit the 
number of children and enhance their ability to 
understand and use effectively modern methods: 
of contraception; and 

-- Programs to ensure the widespread availability 
of high-quality voluntary family planning 
services through which couples who so wish Ciin 
regulate their fertility (1983, 1). 

There also appears to have been a consensus amonc health and 
population specialists and senior administrators in A.I.D. that 
health programs that are effective in improving the survival 
prospects for infants and small children are not only important 
in their own right, but also represent a policy intervention that 
can have a powerful influence in increasing receptivity to family 
planning. Emphasizing the links between child health and survi- 
val prospects and the acceptance of family planning seems especi- 
ally important in Africa because of the reluctance of local 
leaders to recognize the need to promote family planning while 
strongly and universally supporting health programs. 

Moreover, local public healeh and medical specialists recog- 
nize that mortality and morbidity rates among infants and small 
children are excessively high and that the means now exist to 
bring down these rates rapidly and at relatively modest cost. 
Although preventive and health-promotive programs such as immun- 
zations and oral rehydration are crucial, it is also increasingly 
recognized that limiting child-bearing to the I9primev9 reproduc- 
tive years of 20-34 and keeping the number of births to a woman 
to three or four can also significantly reduce maternal as well 
as infant and child mortality. It is, therefore, advantageous 
that A.I.D.'s field specialists are "health and population 
officersv9 and come under the technical supervision of a "chief of 
health, population, and nutrition9I in A.I.D.'s Africa Bureau in 
Washington. 

Evidence from many countries indicates that investments in 
rural health and nutrition programs targeted at infants, small 
children, and women of child-bearing age, and linked with efforts 
to accelerate parents1 perception of the improved survival pros- 
pects for their children, often merit a high priority. In some 
African countries the administrative capacity and other factors 
required to improve child survival and reduce fertility are still 
lacking. 

Recognizing the importance of national differences, the 
Agency's population strategy calls for sequencing activities 
according to the v9stagev9 of program development in a country. In 
the initial stages, for example, priority is to be given to 



demographic data collection and analysis, to ltobservational 
travel by government officials to [developing countries] where 
successful family planning programs are operating," and to 
"policy discussions to identify national health priorities and 
determine ways to provide family planning information and 
services within existing health policies and programs" (A.I.D. 
1983, 5). 

In interviews with A.I.D. officials responsible fqr health 
and population activities, we were impressed by the workable 
consensus that has emerged and has promoted continuity and 
facilitated collaboration among donors and between donors and 
national governments. A.I.D.'s eclectic approach has included 
support for private-sector activities, including private 
voluntary organizations, as well as support for government 
programs. 

Interventions that improve the health and survival prospects 
of infants and small children can be expected to yield important 
benefits in addition to helping to reduce fertility. For exam- 
ple, children whose physical and cognitive development has not 
been impaired by frequent infections and malnutrition can be 
expected to perform better in school and to become more produc- 
tive workers. 

Some of the efforts by A.I.D. and other donors to promote 
rural health programs have been overly ambitious and lacking in 
focus. A 1980 report on Tanzania's health sector stated that 
"The high cost of vehicles and gasoline and the difficulty in 
obtaining spare parts has resulted in the country's health ser- 
vices system operating at only a fraction of its capacity. Sup- 
plies sometimes spoil before they are ever distributed, and most 
rural health facilities suffer from a lack of both medicines and 
equipment1@ (quoted in Moris et al. 1985, 48). 

In Cameroon, the Government rejected a rural health project 
proposed by A.I.D. in 1982 because the recurrent cost burden was 
considered too large. Recent efforts in Cameroon and elsewhere 
have begun to place more emphasis on having participants cover 
part of the cost of health activities. Projects are more sharply 
focused on key priorities for developing countries--birth spac- 
ing, oral rehydration therapy related to overall diarrheal dis- 
ease control, an immunization program, and a nutrition package 
emphasizing breast feeding, improved weaning practices, and 
growth monitoring. 

Nevertheless, developing the necessary competence and com- 
mitment and ensuring continuing government support for A.I.D. 's 
child survival strategy is extremely difficult. To achieve the 
maximum sustainable impact, A.I.D. is emphasizing the institu- 
tionalization of the services being introduced under its child 
survival strategy. 



The A.1.D.-supported programs are also emphasizing the use 
of modern communication strategies and collaboration among 
donors. !Phe need for collaboration is easy to voice ksut diffi- 
cult to accomplish. We were impressed, however, by reports that 
the major donors agree on the objectives and essential elements 
of maternal and child health and family planning programs and are 
collaborating to design assistance activities that are mutually 
supporting. A notable example is the multidonor Integrated Rural 
Health and Family Planning project in Kenya, which includes 
performance target indicators that were selected through a dia- 
logue among donors and the Kenyan Government (Berg et al. 1985, 
131). 

It is too early to judge whether these seemingly well-con- 
ceived strategies will begin to achieve the sort of results now 
being realized in many Asian and Latin American countries because 
of earlier efforts. But there are some grounds for optimism. A 
momentum toward establishing national population policies began 
in January 1984 at a conference at Kilimanjaro when 24 African 
governments agreed that "All couples and individuals Pave the 
basic right to decide freely and responsibly the number and 
spacing of their children and to have the information, education 
and means to do so." That statement was reaffirmed by a larger 
number of countries in 1985 at the World Population Ccnference in 
Mexico City. In May 1986 parliamentarians from 36 African 
governments met in Zimbabwe and agreed to work within the 
political framework of their countries to increase support for 
population policies. A.1.D.-assisted family planning programs 
are now in operation in countries that represent nearly 70 per- 
cent of the population of Sub-Saharan Africa. Trainirg programs 
are underway, and service delivery systems are gradually being 
established in more and more countries. 

6.4 Aaricultural and R W  Development and Basic Human Needs 

A major difficulty in making a summary assessment of 
A.I.D.'s performance in promoting agricultural and rural develop- 
ment in Sub-Saharan Africa derives from the continuins uncertain- 
ty over objectives and priorities. In part this is an inevitable 
consequence of a concern with multiple objectives. As a minimum, 
African governments and A.I.D. have had to respond both to human- 
itarian concerns for prompt relief of famine conditions and to 
the longer run objective of development, including the important 
goal of overcoming the problems of low productivity and pervasive 
poverty that make these countries so vulnerable to drought-in- 
duced famine. Analysis has little to offer in striking the 
"rightH balance between the humanitarian objective of famine 
relief and development objectives. 



Section 1 referred to the continuing debate over lftop-downlv 
versus vvbottom-uplt strategies for development. This debate goes 
on outside as well as within A.I.D. In discussing alternative 
strategies in more detail, the 1986 report of the Congressional 
Research Service on U.S. aid to Africa characterizes A.I.D.'s 
recent approach as an "accelerated development strategyvv and 
raises the issue of whether this vvrepresents a clear break with 
the basic human needs approach prescribed in the foreign assis- 
tance legislation ...Iv (Copson et al. 1986, 116). 

For the reasons set forth in Section 4, we consider it 
misleading to polarize the development debate into a choice 
between growth and equity, or between development and basic human 
needs. Given the pervasiveness of rural poverty in Sub-Saharan 
Africa, the fundamental requirement for a feasible approach to 
satisfying basic human needs is successful implementation of 
broadly based small-farm development strategies. Efforts to 
"benefit the poor directly in the shortest amount of time possi- 
ble," to recall a statement by a Mission director in Tanzania 
quoted earlier, tend to be counterproductive. Experience in 
Africa seems to have confirmed what has been learned in other 
developing regions: certain investments in physical, human, and 
social capital are indispensable. Policies that bypass those 
essential investments in building institutions and in developing 
human resources and seek instead to satisfy the basic needs of a 
country's rural poor directly and rapidly are doomed to failure. 

In discussing the impact of A.I.D. support for agricultural 
education and training earlier in this section, we concluded that 
developing an indigenous capacity for training agricultural 
scientists is a necessary but not a sufficient requirement for 
satisfactory progress in agricultural development. Such trained 
manpower must also be mobilized to provide an effective national 
agricultural research system oriented toward the needs of small 
farmers operating under diverse conditions. The very limited 
success in generating and disseminating technical innovations 
well adapted to the needs and resources of a large and growing 
percentage of smallholders has been the most important single 
failure of agricultural development efforts in Sub-Saharan 
Africa. 

Weaknesses in macroeconomic management have, however, had 
more directly adverse effects. Indeed, in Section 6.1 it was 
suggested that structural reforms to improve the policy environ- 
ment are a virtual precondition for the success of programs and 
projects to increase rural productivity and incomes by investing 
in physical, human, and social capital. Needless to say, univer- 
sity graduates also have an important role to play in strengthen- 
ing the capacity for policy research and policy analysis so that 
broad-based increases in farm productivity and incomes will be 
facilitated, not impeded, by institutional and economic factors. 
Constructive policy dialogue, improved macroeconomic management, 



good decisions regarding development priorities, and coordination 
of the activities of A.I.D. and other donors must ultimately 
derive from competent and responsible action by a developing 
country's own policymakers. Moreover, as was emphasized in 
Section 4 ,  such distortions as underpricing capital and foreign 
exchange and turning the terms of trade against agriculture have 
particularly adverse effects on the great majority of small 
farmers . 

There are encouraging indications that African leaders are 
beginning to draw important lessons from experience. It seems 
probable, for example, that an increasing concern with rapid 
population growth among many policymakers is influenced strongly 
by a growing awareness of "the correlation between high popula- 
tion growth and the problem of unemployment ...I1 (Government of 
Kenya 1983, 35). Policymakers are also becoming aware of the 
serious problems that result from imbalance between public sector 
responsibilities and resources, more realistic about the respec- 
tive strengths and weaknesses of public- and private-sector 
activities, and more willing to define the roles of the two 
sectors pragmatically so as to maximize the relative advantage of 
each. For example, both host country officials and A.I.D. staff 
have come to realize that integrated rural development projects 
such as the $23.7 million Casamance Regional Development project 
in Senegal are too complex, too &xpensive, and too limited in 
their positive impact to merit priority in national programs or 
donor efforts (see Jaeger 1987c, 54-64). More generally, there 
are signs of greater recognition of the shortcomings of relying 
on parastatals for carrying out essentially commercial activities 
such as the marketing of crops or the distribution of inputs. 

At the same time, governments are coming to recognize the 
critical importance of their role in providing certain essential 
public goods or quasi-public goods such as those related to 
certain types of health interventions. Thus an increasing number 
of governments are now prepared to support complementary and 
closely linked activities to improve child survival prospects and 
to promote the spread of family planning. Their combined effect 
in improving per capita well-being acts by slowing the increase 
in the population "denominator" as well as by increasing the 
llnumeratorll by enhancing the health of small children and the 
well-being of rural families that no longer experience 
excessively high infant and child mortality. 

A time lag is unavoidable between the lowering of birth 
rates and the impact of that change on the rate of growth of a 
country's population of working age. One crucial advantage of a 
well-designed, broad-based agricultural strategy is that it 
encourages the adoption of labor-using, capital-saving tech- 
nologies that make it possible to expand opportunities for pro- 
ductive employment in agriculture. Moreover, as noted in Section 
4, the gradual but widespread increase in per capita income 



associated with broadly based agricultural development generates 
a pattern of demand for nonfarm goods and services that induces 
decentralized growth of small- and medium-scale firms. Such 
firms tend to use labor-intensive technologies and make rela- 
tively modest demands on the critically scarce resources of capi- 
tal, foreign exchange, and highly educated manpower. 

A pattern of development that generates rapid growth in the 
demand for labor, within and outside agriculture, makes it pos- 
sible to expand employment opportunities at a rate that exceeds 
the rate of growth of a country's labor force. Hence, poverty 
and inequality in income distribution can be reduced because of 
an increase in returns to labor resulting from a tightening of 
the labor supply/demand situation. Failure to seize that oppor- 
tunity will mean a decline in returns to labor since the labor 
force will then increase more rapidly than employment opportuni- 
ties. In addition, per capita incomes in agriculture will 
decline because diminishing returns to land and labor are not 
offset by widespread technological progress. 

Except for famine-related emergency situations, attempts to 
satisfy the basic needs of poor rural households by "deli~ering~~ 
a range of goods and services is neither feasible nor desirable. 
An effective strategy for overcoming widespread poverty and 
meeting the basic needs of rural and urban households in sub- 
Saharan Africa is one that fosters increases in productivity and 
incomes, including the subsistence income of farm families, while 
engaging in selective interventions related to education and 
health. 

A.I.D.?s recent emphasis on strengthening agricultural 
research programs is in line with such a strategy. It is to be 
commended as an important step in overcoming a deficiency that 
has limited the impact of past agricultural activities. More- 
over, A.I.D. has made good use of the comparative advantage of 
the United States in contributing to the establishment and 
strengthening of the educational institutions that are a pre- 
condition for Creating effective national research systems. 

The patient and sustained support that A.I.D. has given to 
selective interventions to improve child health and survival 
prospects and to promote family planning also deserves high 
marks. Such support has made it possible for A.I.D. to stimulate 
a growing professional competence among its own health and popu- 
lation officers and its contractors; as a result the Agency has 
acquired a comparative advantage in providing financial and 
technical assistance for these activities. The fact that 
expanded support for interrelated activities to promote child 
survival and family planning has been viewed as jeopardizing the 
availability of funds for (even higher priority) projects to 
support the strengthening of agricultural research systems under- 



scores the current lack of external and domestic resources for 
development in Sub-Saharan Africa. 

The impact of A.I.D. assistance programs examinecl in this 
study has been severely limited by distinctive conditions in 
Africa, by the Agency's lack of a domestic constituenc:y, and by 
certain organizational and procedural constraints. 

The countries of Sub-Saharan Africa have extensive areas 
characterized by harsh physical conditions. Many are sparsely 
populated, and all have high or very high rates of population 
growth. Their agroeconomic systems are locally variable, com- 
plex, grounded in social institutions unfamiliar to outsiders, 
and often oriented more to averting risk than to optimizing 
returns. Moreover, the overwhelming importance of rainfed agri- 
culture and the high cost of investments to expand irrigated 
areas Dresent s~ecial difficulties for auricultural research 
prograb in generating appropriate innov&ions. In ma.ny areas 
rainfall is inadequate and unreliable, whereas in other areas it 
is so heavy that it leads to rapid leaching of soil nutrients. 
Progressive degradation of soils caused by the shortening of 
fallow periods and the destruction of trees and shrubs is gen- 
erally associated with a transition from abundance to scarcity of 
agricultural land--a common phenomenon that adds to the challenge 
confronting agricultural research programs. 

Conditions in African countries at the time of independence 
posed many obstacles for early assistance efforts. Transport 
systems were poorly developed, education and social services were 
rudimentary, and trained manpower was scarce. Region-specific 
research, data collection, analysis, and planning capacity were 
virtually nonexistent. Leaders were confronted with arbitrary 
bounaaries ana diverse ethnic constituencies. Few Africans had 
experience serving in central government institutions. Attitudes 
toward professionalism and accountability were weakly institu- 
tionalized. No precedents existed for carrying on legitimate 
political activity. 

Encouraged by the promise of rapid development, the optimism 
of foreign development experts, and the unbounded expectations of 
their constituents, all the new governments in greater or lesser 
degree succumbed to the attractions of centralized economic plan- 
ning and control. They accepted development assistance uncriti- 
cally; rapidly expanded governmental organizations, parastatals, 
project authorities, and government payrolls; and established a 
pattern of ethnic patronage in order to maintain political 



balance. 5 4  There are many indications, however, that African 
policymakers are learning from past mistakes and are moving 
toward more realistic development policies. 

Another constraint on the effectiveness of A.I.D. programs 
in all African nations has been the fact that Africa has had 
lower priority in U.S. foreign policy than any other region. 
This has been reflected in low absolute levels of assistance, a 
lack of continuity in country focus, small program size, and 
shifts in emphasis between bilateral and regional assistance. 

The absence of a clear political constituency for long-term 
foreign assistance has left A.I.D. vulnerable to faddish policy 
shifts, to pressures from an increasing variety of special inter- 
est groups advocating their objectives or seeking contracts, to 
interventions by individual members of Congress, and to constant 
and not necessarily well-informed criticism. Although these 
problems have also affected A.I.D. programs in other regions, 
they appear to have been less constraining than in Africa because 
those programs began earlier and because non-African host govern- 
ments, with longer traditions of education and greater adminis- 
trative capacity, were better able to draw on A.I.D. assistance 
selectively and to incorporate the assistance into their own 
plans. Furthermore, coordinating U.S. aid with assistance from 
other donors was less difficult outside Africa because the United 
States, either alone or with the World Bank, played a dominant 
role. 

A.I.D.'s effectiveness in Africa has also been limited by a 
lack of consensus on the critical elements of strategies for 
agricultural development, by persistent overoptimism concerning 
the appropriateness of the technologies and institutional systems 
being transferred, and by factors that have hampered learning 
from experience. 

Our conclusions concerning the strengths and weaknesses of 
A.I.D.*s activities in support of agricultural and rural develop- 
ment in Sub-Saharan Africa are divided into three sections. 

54~olitical instability, which is often cited as an impediment to 
economic development in Africa, has not characterized the coun- 
tries in this study, except for Nigeria. It is worth recalling 
that the growth of government payrolls posed an especially seri- 
ous problem because, in the name of nondiscrimination, the prin- 
ciple was adopted at the end of the colonial period that African 
civil servants should receive the same salaries as their European 
predecessors. The real value of those salaries has now been 
reduced substantially by inflation unmatched by salary increases, 
but that legacy contributed significantly to the exceptionally 
large gap between incomes in the "modernM and in the rural 
sectors. 



Section 7.1 examines the effectiveness of A.I.D. programs in 
selected subsectors; Section 7.2 reviews the potentia:L advantages 
of A.I.D.'s emphasis on country Missions and the cons1:raints that 
limit the realization of that potential; and Section 7 . 3  con- 
siders the effectiveness of A.I.D.'s programming systtm. Final- 
ly, Section 7.4 contains our recommendations. 

7.1 Wectiveness of A.I.D. Proarams 

In terms of the conceptual framework adopted in this study, 
A.I.D. has contributed measurably and significantly to human 
capital accumulation (the knowledge, skills, and comptztence of 
individuals) in all six countries under review. It has con- 
tributed significantly to physical capital accumulation (trans- 
port and construction) in all countries except Senegal, although 
there have been severe problems with maintenance and recurrent 
costs in Kenya and especially in Tanzania. Its contr:ibution to 
social capital accumulation (economically useful know'ledge and 
institution building) has been of mixed value--often only 
partially effective and occasionally counterproductivt?. This 
weakness in institutional development has clearly been the major 
source of imbalance in A.I.D.'s efforts and has limitt?d the 
development impact of its contribution to the formation of physi- 
cal and human capital formation.55 

To get beyond these broad generalizations, it is necessary 
to examine A.I.D.'s effectiveness in specific subsectors. In 
this final section of the report we are concerned more with 
understanding what has worked and why it has worked than with 
describing the magnitude of the effort, which was covered in 
Sections 3 and 6. 

Because of the limited scope of the A.I.D. programs, prob- 
lems of measurement and attribution, and the political and 
economic factors that have swamped all development ef-torts in the 
countries under review, it is impossible to document the ultimate 
impact of A.I.D. assistance on agricultural and rural develop- 
ment. We have therefore had to rely on observable intermediate 
outputs that we know from experience in other parts of the world 
are necessary, though not sufficient, conditions for ~mproving 
people's access to government services, attaining sustained 
increases in production, achieving higher incomes, and enhancing 
the well-being of the rural population. 

55~his imbalance is characteristic of all donor effor1:s and hence 
of development in most sub-Saharan nations. Nevertheless, pre- 
liminary indications from the larger MADIA study suggest that 
A.I.D. may have performed relatively well in the diff~cult area 
of building institutions to support agricultural development. 



In Section 4, agricultural education, research and exten- 
sion, rural infrastructure, and rural health and population 
activities were identified as critical elements in well-conceived 
strategies for agricultural and rural development. These are 
public or quasi-public goods and services that can have a Cata- 
lvtic effect in fostering increases in rural output and well- 
being. As such, they merit priority and justify direct govern- 
ment action. 

The findings from our country studies are consistent with 
the historical evidence concerning the strategic importance of 
these elements in promoting agricultural development. Agricul- 
tural education, research, and extension are emphasized in this 
subsection. Briefer attention is given to input supply, live- 
stock projects, and integrated rural development projects. Rural 
infrastructure projects and rural health and population activi- 
ties are discussed in the context of A.I.D.'s country Missions. 

This review of the findings of the six country studies is 
guided by the four questions that were posed in Section 1. In 
seeking to explain the pattern of success or failure in each of 
the subsectors discussed, we ask: (1) Was the activity an appro- 
priate part of a balanced strategy in relation to the host coun- 
try's needs, resources, and institutional capacity? (2) Was the 
country situation favorable in terms of the policy environment, 
the timing and sequencing of activities, and the commitment of 
the country's political leaders to the objectives of the project 
or program? ( 3 )  To what extent were U.S. experience, technical 
expertise, and institutional models appropriate to the host 
country's needs and context? ( 4 )  Did A.I.D. have or could it 
obtain the institutional capacity to plan and implement the 
activities necessary for the success of this type of program 
under host country conditions? 

7.1.1 Aaricultural Educat . . ion 

A.I.D.'s comparative success in agricultural education and 
training is related to certain features of its institutional 
capacity and to the fairly general recognition that education, 
training, and the resulting human capital formation are critical 
ingredients of successful agricultural strategies. It is clear 
from the review in Section 6 of the six country studies conducted 
under the MADIA study that the greatest success was achieved in 
Nigeria, where A.I.D.'s institution-building efforts were initia- 
ted shortly after independence. Among the three Nigerian univer- 
sities that received A.I.D. support, the most impressive results 
appear to have been realized at Ahmadu Bello University in north- 
ern Nigeria, where support from A.I.D. and the land-grant univer- 
sity implementing the contract was sustained for the longest 



period of time. Nevertheless, there seems to be a consensus that 
A.I.D.,s support for Ahmadu Bello was ended prematurely and too 
abruptly because of the termination of A.I.D. assistance during 
Nigeria's oil boom. 

In contrast, A.I.D.'s support for agricultural colleges in 
Kenya, Malawi, and Tanzania has been sporadic. (The major effort 
to assist in the establishment of an agricultural university in 
Cameroon did not get under way until 1980.) In Kenya, Malawi, 
and, to a much greater extent, Tanzania, the policy shift in 
Washington resulting from the New Directions legislation seems to 
have adversely affected the level and duration of support for 
higher education. In 1979, for example, the USAID Mission direc- 
tor in Tanzania responded negatively to a Government request for 
assistance with advanced degree training in agriculture, noting 
that A.I.D./Washington preferred projects that "benefit the poor 
directly in the shortest amount of time possible" (quoted in 
Dijkerman 1987b. 58). It is noteworthy, however, that the nega- 
tive consequences of A.I.D.,s intermittent support for higher 
education in these three countries were mitigated considerably 
because of the support made available by other donors. 

The distinctively American land-grant university model and 
the content of American agricultural training have naturally had 
to be modified to fit the African context. Linkages between 
education, research, and extension have proved difficult to 
establish because, under the influence of the British and French 
systems, these functions come under different ministries. The 
experience at Ahmadu Bello University is especially interesting 
because of the way in which the ideas of the current Nigerian 
staff of the university evolved under the influence cf the 
American professors from Kansas State University and the British 
scientists working at the long-established Institute of Agricul- 
tural Research adjacent to the university. The incorporation of 
the Institute into Ahmadu Bello University, the involvement of 
Institute researchers in teaching and of members of the Faculty 
of Agriculture in research, and the creation of the P.gricultura1 
Extension Research Liaison Service appear to have been appro- 
priate modifications of the land-grant model to fit Nigeria's 
needs and resources. Influential and well-informed Nigerians 
view the institutions that have evolved at Ahmadu Bello Univer- 
sity as offering a useful pattern for wider application in 
Nigeria. 

In addition to its support for building local institutions 
for higher education, A.I.D. has funded both short- and long-term 
participant training in the United States under a number of 
programs described in Section 6. In recent years thr!re has been 
a tendency toward limiting training in the United States to 
graduate students. The International Institute of Tropical 
Agriculture (IITA) and other international agricultural research 
centers, which receive some 25 to 30 percent of their funding 



from A.I.D., also provide training for a growing number of 
students from African countries. As a result of collaboration 
between IITA and the University of Ibadan, this includes a sig- 
nificant amount of M.S. and Ph.D. training. 

Too often the training received in the United States is not 
sufficiently relevant to conditions in Africa, although some of 
the land-grant institutions have devised mechanisms for enabling 
students to carry out their doctoral research in Africa. For 
example, Kansas State University's policy was to have Nigerians 
who were being trained to staff the Faculty of Veterinary 
Medicine at Ahmadu Bello University do their doctoral thesis 
research in Nigeria to ensure that their work would be relevant 
to their future teaching and research and would be carried out 
with the laboratory and other resources available to researchers 
in Nigeria. It was clear from our interviews of Nigerian staff 
at Ahmadu Bello that the training at land-grant universities and 
summer work experience on American farms were also valuable in 
shaping attitudes that can be expected to yield long-term bene-. 
fits for agricultural development. In particular, we were struck 
by the extent to which the respect that trainees acquired for the 
work habits and decision-making capabilities of American farmers 
carried over into an increased appreciation of the knowledge and 
skills of Nigerian farmers. This is in marked contrast to the 
paternalistic attitudes that have been a common legacy from the 
colonial era. 

Agricultural education stands as A.I.D.ls most impressive 
institution-building effort in Africa, even though the accom- 
plishments have not been as substantial as in Asia and Latin 
America, where the effort started earlier and received more 
sustained support. Aside from a certain tendency during the 
1970s to regard higher education as "elitist," there has been 
strong support in the United States for agricultural education 
and training. Indeed, the land-grant institutions and their 
supporters have been a significant constituency for A.I.D. In 
addition, these institutions have often performed well as con- 
tractors in helping to establish agricultural colleges and cr 
faculties of agriculture and veterinary medicine in Africa. And 
they have had the capacity to provide high-quality undergraduate 
and graduate education for African students in the United States. 
Participant training presents relatively few logistical, mana- 
gerial, or contracting difficulties for A.I.D. and does not 
require a large Mission staff. Moreover, it is politically and 
personally popular with African trainees as well as with American 
educational institutions. 

It is important to emphasize, however, that the investments 
in agriculture-related higher education have not yet had a satis- 
factory impact on agricultural development. This is primarily 
because the complementary investments in developing effective 
national agricultural research systems have not been made. As 



noted in Section 6, the teaching role of universities is, in a 
sense, only an "intermediate product." The high returns that can 
be realized from complementary investments in education and 
research depend on the generation and diffusion of technological 
innovations that are feasible and profitable for large numbers of 
farmers; in Sub-Saharan Africa that means farmers operating under 
extremely diverse agroclimatic conditions. 

Because developmental investments need to be not only well 
balanced but also properly sequenced, there is justification for 
an initial emphasis on building institutions of higher education 
and on increasing human capital. The potential returns from 
those investments, however, cannot be realized until the institu- 
tions for higher education add to their teaching role the capac- 
ity to make significant contributions to the development and 
testing of the technical innovations needed to increase agricul- 
tural productivity and output. It is essentially for that reason 
that the potential of well-conceived agricultural strategies to 
achieve substantial increases in total factor productivity has 
yet to be realized in Sub-Saharan Africa. 

icultural Research and Extension 7.1.2 Aar 

Both A.I.D. and African governments have failed to take the 
necessary steps to develop effective national agricultural 
research systems. The fact that only 2.3 percent of A.I.D.'s 
project and program assistance to the six countries was allocated 
to research, compared with the 13 percent devoted to education 
and training, may actually understate the relative neglect of 
research. Many of the research projects that were f~.nded were 
short-term, fragmented efforts that could not be expected to make 
a significant contribution to the necessarily long-term task of 
building a national capability for research. 

Several factors appear to be most important in accounting 
for A.I.D.'s relative neglect of research. First, a tendency 
toward fftechnological optimism" has accounted for an "extension 
biasM in Africa and other regions. Second, the New Directions 
emphasis on trying to find ways of directly satisfying the basic 
needs of the poor diverted attention from long-term jnstitution- 
building efforts, thus reinforcing the tendency to assume that 
technical solutions were available and could be readily trans- 
ferred. Third, the contribution of research was regarded as too 
slow. And fourth, institutional constraints on A.I.1). have made 
it difficult for the Agency to adopt the long time frame required 
to support the development of effective national agrj.cultura1 
research systems. Opposition by American farmers' interest 
groups may also have had an inhibiting effect, especially for 
crops such as cotton and peanuts that are viewed as competitive 
with U.S. production. 



Among African political leaders and policymakers the tenden- 
cy was almost universal to give priority to immediate problems 
and the search for quick solutions. Moreover, misplaced enthusi- 
asm for area development and integrated rural development schemes 
encouraged governments to invest in piecemeal research projects 
that have not been successful and that have probably had negative 
effects on building a national research capability. European 
farmers in Zimbabwe and Kenya constituted potent lobbies demand- 
ing strong research programs, but by and large African farmers 
have not yet been motivated to exert strong pressure for allocat- 
ing scarce resources to building a research capability. 

The reasons for lack of success in agricultural research 
programs are numerous. The difficult and diverse physical envi- 
ronment is one obvious factor. A number of assumptions implicit 
in American and Asian models of food crop research were mislead- 
ing. For example, the relative abundance of land in Sub-Saharan 
Africa led to a common view that a direct shift from hand hoes to 
tractors would make a major contribution to increasing agricul- 
tural productivity and output. This assumption ignored the cash 
income/purchasing power constraint and other factors, discussed 
in Section 4 ,  that usually make it uneconomical to shift directly 
to tractor-based technologies. Moreover, following the success 
of the "green revolutionn in Asia, there was a tendency to focus 
too exclusively on improved seed-fertilizer combinations and 
other yield-increasing innovations. This inappropriate focus on 
yield led to fruitless attempts to promote labor-intensive tech- 
niques, overlooking the fact that such innovations are not at- 
tractive to farmers when land still has little scarcity value. 
More generally, not much was understood about the complex farming 
systems evolved by African farmers. As a result, many of the 
innovations recommended by research scientists and extension 
staff were neither feasible nor profitable given the labor and 
cash income constraints that farmers faced. 

A lack of appreciation for the potential contributions of 
research was not surprising since research on food crops in 
Africa has had very few successes. The scientific knowledge that 
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has been accumulated about cassava, millet, sorghum, yams, and 
some of the other important food crops in Africa is extremely 
limited compared with knowledge about wheat and rice, the crops 
that spearheaded Asia's green revolution. 56 1t is not surprising 
that success stories for food crops in Africa apply only to 

56Except in a few high-altitude areas, growing conditions are not 
favorable for wheat production in tropical Africa. The most 
promising possibilities for rice require irrigation; but it has 
been stressed already that expanding the irrigated area in Africa 
tends to be a high-cost option for increasing food production. 



maize, for that is the only crop for which a large body of 
accumulated knowledge is available. 

Despite the formidable difficulties, the current situation 
is rather encouraging. In recent years the Agency has started 
major agricultural research programs in Cameroon, Mala.wi, and 
Kenya. The programs in Cameroon and Malawi are being undertaken 
in cooperation with other donors; in both cases considerable 
effort has been made to incorporate lessons from prior 
experience. 

The Africa Bureau's new agricultural research strategy paper 
(A.I.D. 1985) is in many ways exemplary. The paper incorporates 
lessons from earlier failures, is well attuned to the needs and 
capacities of various nations, and provides a coherent "blue- 
printf1 for action. Yet there is cause for concern if the Agency 
is committed to a fixed blueprint because there is still much to 
be learned about how best to support efforts to establish effec- 
tive national research programs. It is easy to overlc~ok how much 
trial-and-error learning occurred in India and other Asian coun- 
tries; for example, flexible and sustained technical assistance 
provided by the Rockefeller and Ford Foundations contributed a 
great deal to the efforts of the Government of India and of 
A.I.D. to increase the effectiveness of that country's: research 
system (see Lele and Goldsmith 1986). 

Implementing the new research strategy will require the 
Agency to overcome several endemic institutional weaknesses. The 
plan for regional concentration of research in larger, stable 
countries runs counter to the desires of most host government 
officials and to pressures from A.I.D.'s country Missjons. And 
the plan to contract research with a restricted group of the most 
experienced land-grant schools will no doubt encounter opposi- 
tion. Yet the task of providing assistance to strengt.hen 
agricultural research programs in Africa is so difficult and 
important that A.I.D. should make a determined effort to resist 
political pressures to bring in institutions that lack the neces- 
sary professional qualifications, experience, and commitment. 
The Agency should also be prepared to test the effectiveness of 
alternative "modelsv for providing technical assistanc:e to 
strengthen national research systems, including the "I:ITA modeln 
being implemented in Cameroon under a contract between the USAID 
Mission, IITA, and the Government of Cameroon (see Section 6). 

This subsector ranks next to agricultural educat:~on and 
training in A.I.D. expenditures, accounting for almost: 7 percent 
of project and program outlays in the six countries. The largest 
expenditures in this category have been for commodity import 



programs for fertilizer, followed by seed multiplication projects 
in Tanzania and Cameroon. 

Seed multiplication and distribution is a highly specialized 
activity, and our conclusions are tentative because of our lack 
of expertise in this area. Our studies suggest, however, that 
seed specialists tend to assume that a seed multiplication pro- 
gram is an essential component of an agricultural development 
strategy; consequently, they pay little attention to the economic 
returns from investing in that activity rather than in other 
activities that might merit a higher priority. 

We have concluded that A.I.D.'s relatively large outlays for 
seed multiplication in Tanzania and Cameroon were out of propor- 
tion to other, more fundamental elements of an agricultural 
development strategy, particularly agricultural research. This 
is another example of the wtechnological optimism~~ mentioned 
earlier. A high social rate of return on seed multiplication is 
dependent on the availability of varieties that have a substan- 
tial yield advantage over local varieties; yet we have found 
little evidence that such varieties are available. Cotton and 
maize may be exceptions, and a new sorghum variety in northern 
Cameroon seems promising. But we are inclined to believe that in 
both countries investments in seed multiplication were premature. 
These projects seem to confirm the common view that government 
agencies or parastatals do not have a comparative advantage in 
commercial seed production and distribution and that they tend to 
be excessively costly because of management problems, which also 
encourage the adoption of inappropriately capital-intensive 
technologies. 

7.1.4 Livestock Proiects 

Given the economic and nutritional significance of livestock 
in Africa and the existence of extensive rangelands that are 
unsuitable for other productive uses, it is essential to under- 
stand why livestock projects have performed so poorly. It is 
estimated that livestock accounts for one-third of the agricul- 
tural GDP in Africa, providing food, transport, and animal trac- 
tion. More than half of all livestock are in the drier regions 
in agropastoral and pastoral systems. A.I.D.'s efforts have 
focused primarily on purely pastoral systems, which account for 
approximately one-fifth of all livestock. 

A.I.D. now recognizes that there are many reasons for the 
poor performance of pastoral livestock projects. One source of 
difficulty has been the differing objectives of governments, 
donors, and pastoral groups. Governments generally view nomadic 
and seminomadic pastoralists as a problem and hope they will 
settle down, whereas donors regard pastoralists as inefficient 



cattlemen. The pastoral groups themselves are concerned with 
maintaining access to pasture, water, and markets and with ob- 
taining additional water and veterinary services. These differ- 
ing objectives have resulted in strained relations between host 
country officials, A.I.D., and its contractors; in the diversion 
of project equipment to other uses; and in the unwillingness of 
governments to finance recurrent costs. 

A second source of difficulty has been the inappropriateness 
of American range management and ranching models, concepts, and 
techniques to the social and ecological context of African pas- 
toral systems. An expert seminar sponsored by A.I.D. and Winrock 
International concluded that A.I.D. initiatives have been thwart- 
ed by insufficient understanding by planners and confusion by 
technicians over basic ecological concepts such as carrying 
capacity; by an emphasis on livestock production that threatens 
the range resource base; by a failure to perceive drought as a 
regular phenomenon; by insufficient research on the local physi- 
cal and social conditions; and by the transfer of technology 
inappropriate to the ecological, economic, or social organization 
of the local population (Sullivan 1986, 1). 

It is now recognized that livestock activities must be 
considered in their wider social and political setting. Range- 
land users include not only nomadic herders but also people prac- 
ticing a mix of agriculture and pastoralism, sedentary farmers, 
and even host country businessmen and government officials with 
vested interests in the range areas, who hire others to care for 
their animals. Pastoralists are usually involved, toc~, in a 
wider regional economy, often supplementing the products of 
herding through exchange, agriculture, or wage labor. The lack 
of success of many livestock projects can thus be attributed in 
part to the failure to address the wider policy envirclnment in 
which they are implemented (Thomas et al. 1985). A ccmsensus is 
emerging that future efforts to assist the pastoral livestock 
sector should give greater attention to understanding local sys- 
tems, to developing and testing appropriate interventions, and to 
policies concerning land and pasture tenure, water rights, market 
regulations and pricing, intercountry relationships, and private- 
sector investment. 

A.1.D.-funded projects of this kind have been rel-atively 
unimportant in the six study countries, except in Senegal. They 
have, however, been of major importance in the assistance pro- 
grams of the World Bank and several other donors. A $24 million 
Casamance Regional Development project in Senegal and a $15 mil- 
lion Arusha Regional Planning and Village Development project in 
Tanzania were reviewed in our country studies. The Tanzania 



project had some special design features that gave rise to con- 
siderable friction between the USAID Mission and the contractor. 
Moreover, the general economic decline in Tanzania makes it 
especially difficult to assess the project's potential contribu- 
tion to regional development. 

In the case of the Casamance project in Senegal there is now 
general agreement, resulting from a learning process within the 
Mission as well as from evaluations and audits, that the project 
was based on overly optimistic assumptions, that it ignored 
existing services, and that it failed to take account of struc- 
tural weaknesses and inappropriate functions of the parastatal 
organizations it sought to strengthen. Much can be said for an 
intesrated ~ers~ective on agricultural and rural development, but 
the Casamance project seems to provide evidence that the effort 
to achieve the intesrated administration of a variety of rural 
development activities within a single project will probably 
exceed the capacity of the host country. 

Unlike some other donors, A.I.D. seems to have learned in a 
relatively short time that it does not have the institutional 
capacity to implement such projects effectively. In our judg- 
ment, A.I.D. is also to be commended for not setting up "project 
management unitsw with a sizable core staff of expatriates on the 
assumption that the host country's lack of administrative capac- 
ity for such complex projects could thereby be overcome. 

7.2 Effectiveness of A.I.D.'s Country Missions 

A.I.D. is unique among major donors in the extent to which 
it has assigned its staff to overseas Missions and given them 
broad programming responsibilities. This arrangement is gener- 
ally believed to give the Agency a comparative advantage in work- 
ing collaboratively with host country counterparts, in developing 
strategies suited to local needs, and in implementing projects. 
Because there is currently pressure to reduce the size of Mis- 
sions for fiscal and security reasons, we have tried to assess 
the strengths and weaknesses of the system. 

Documenting the strengths of A.I.D.'s Mission presence is 
difficult because many of the Missions' achievements are the 
result of informal contacts and friendship between Mission staff 
and host government officials as well as the Missions' patient 
persuasion efforts. These activities are not necessarily sup- 
ported by project funding or featured in official reporting 
documents. Yet it is clear that these informal processes, rein- 
forced by seminars, conferences, and visits to the United States 
and to other developing nations, have significantly altered the 
attitudes of host government officials in each of the six coun- 



tries toward higher agricultural education, research, health, and 
population issues. 

A.I.D.~~ Mission system also allows its field staff consid- 
erable latitude in marshaling or redeploying resources in re- 
sponse to changing circumstances, unforeseen difficult.ie.5, or 
unexpected opportunities. The contribution of first-hand know- 
ledge and fiscal flexibility to A.I.D.'s relief and rehabilita- 
tion efforts, recently demonstrated in Kenya and other countries, 
is manifest but it is beyond the scope of this review. The 
flexible use by Missions of funds generated by PL 480 and com- 
modity import programs to support critical local or recurrent 
costs associated with development projects, to fund lclcal re- 
search, or to sponsor informational conferences for host country 
policymakers is less well known. Indeed it is not in the Mis- 
sion's interest to reveal the degree of its flexibility to a 
distant and often hostile Congress or to a worried Wa~~hington 
bureaucracy. 

Our review also leads us to conclude that the effectiveness 
of A.I.D.ls African Missions in translating general pcblicies and 
available resources into development assistance programs ad- 
dressed to recipients1 needs and capacities has been constrained 
by many pressures. Foremost among these is the pressure to 
obligate appropriated funds in a timely manner. Other signifi- 
cant constraints arise from pressures to select and package 
activities in accordance with the current policy climate in 
Washington; to comply with ever-increasing, complex, and time- 
consuming documentation, contracting, and procurement require- 
ments; to fend off or accommodate numerous U.S. special interest 
groups; and to accommodate the State Department's political and 
strategic concerns. Mission management is also constrained by 
the size and skills of its work force. Given the time-consuming 
complexity and time-driven nature of A.I.D.ls programling proce- 
dures, it is simply not practical to engage in extensive analysis 
or to explore alternative projects in more than cursory fashion. 
The Missions are under more pressure to put together a plausible 
program and to obligate available funds than to consider the 
opportunity costs of potential options. 

Since the early 1970s A.I.D.'s heavy emphasis on "projectiz- 
ingw its assistance and on contracting out all but bureaucratic 
tasks has severely limited the staff time and skills that could 
be devoted to analytical tasks. In Africa, the ability of a 
Mission to develop and maintain effective program strategies has 
also been constrained by a loss of Mission ttmemory,w which has 
been exacerbated by high staff turnover. In addition, A.I.D. 
employees in Africa form part of an expatriate community with 
limited local contacts outside of bureaucratic and technocratic 
urban middle class groups, which are often unaware of the per- 
spectives of the farm population. 



These competing and at times conflicting pressures have 
shaped Mission strategies in many ways. Although there has been 
a high degree of stability of A.I.D. goals--with a continuing 
emphasis on agriculture, food crops, and smallholders throughout 
the period under review--there has been instability of programs 
to achieve these goals and marked discontinuity in project-level 
support for specific institutions and activities. Whether A.I.D. 
programs and projects are continued or terminated seems to be 
related more to pressures from Washington than to project perfor- 
mance or changes in host country conditions. This strikes us as 
a central difficulty in A.I.D.'s country strategies. The Wash- 
ington orientation of a country Mission, moreover, frequently 
leads it to give inadequate attention to the host country's 
institutional capacities and political priorities. 

These pressures from Washington have also discouraged 
Missions from coordinating their activities with other donors. 
Yet, as we have emphasized repeatedly, because of the multi- 
plicity of donors operating in African countries, the need for 
coordination is especially acute--and difficult. In principle, 
A.I.D.'s country Missions have a comparative advantage over other 
donors in working collaboratively with host country counterparts 
and in assisting local governments in developing policies and 
programs well suited to local needs. But the pressures noted 
above, as well as some of the factors examined in the next sec- 
tion, impair the ability of Missions to work constructively with 
host governments. 

Because of the lack of information about the agricultural 
economies of Sub-Saharan Africa, the need to "plan without factsv1 
bedevils A.I.D. as well as local governments and other donors. 
Probably the most glaring deficiency in most countries is the 
lack of reasonably accurate statistics on crop areas, yields, and 
production. A donor agency, although probably not A.I.D., needs 
to develop a comparative advantage in providing technical assis- 
tance on the collection, analysis, and dissemination of such 
data, including funding of computer hardware and software. 

Section 1 quoted a senior government official in a planning 
ministry who stressed "the incredibly high opportunity cost of 
the time of senior policymakers that is devoted to so many meet- 
ings with donor  representative^.^^ That thoughtful and experi- 
enced official also noted that, because of the constraints and 
deadlines that the USAID Mission faces, it often fails to engage 
in meaninsful dialoaue with government officials at the opera- 
tional level, attempting instead to impose its will through 
meetings with top-level officials. This is understandable since 
the dynamics of A.I.D.'s programming cycle create strong pres- 
sures for a Mission to respond quickly to unanticipated oppor- 
tunities for funding that arise in Washington. Major changes in 
the 'Ipolicy climate" in A.I.D./Washington also contribute to this 



problem, as Missions hurriedly develop new initiatives to show 
compliance and win approval from A.I.D. management. 

We stress these problems because we believe that A.I.D.'s 
country Missions have the potential to play a very important and 
constructive role. The fact that the problems are surmountable 
seems to be demonstrated by the way in which health and popula- 
tion officers in the country Missions have been able to work 
patiently and persistently with host governments and other 
donors. These specialists have helped to bring about changes in 
policymakers' attitudes to family planning and have collaborated 
in developing health and population strategies that could lead at 
long last to a drop in fertility rates. Moreover, in Malawi and 
especially in Kenya the USAID Missions seem to have made signifi- 
cant progress in working with the local government and with the 
World Bank and other donors to develop plans for strengthening 
agricultural research, including mechanisms for promoting greater 
involvement on the part of university scientists. 

A.I.D.'s country Missions are well placed to develop a com- 
parative advantage in working with local governments and other 
donors to ensure that donors are responding to the needs that 
merit highest priority. The Missions should also seize the 
opportunity to increase the effec;tiveness of their policy dia- 
logue aimed at encouraging and supporting structural reforms. In 
all of the six study countries, structural reforms to improve the 
policy environment are virtually a precondition for achieving a 
positive impact from projects and programs to increase farm 
productivity and output. 

f A.I.D. 'S Prou 7.3 Effectiveness o ramming Svstem 

A.I.D.'s experience in Sub-Saharan Africa indicates that 
effective assistance for agricultural and rural develc~pment must 
be based on technical and analytical skills, familiarity with 
what has worked in the host country, a comparative perspective, 
and a patient, persistent, flexible, and error-embracing ap- 
proach. The last is essential because it requires a qood deal of 
experimenting, groping, and mutual learning to adapt Western 
technology and organizational forms to Africa's unfamiliar, 
distinctive, and diverse conditions. 

On the positive side, in the past quarter century A.I.D. has 
contributed greatly to the available pool of people with the 
appropriate skills by broadening the disciplinary and technical 
breadth of its work force and by providing long-term support for 
relevant sectoral and topical investigation and training at uni- 
versities and other research centers in the United States and 
Africa. A.I.D. has also developed an evaluation system that has 
not only produced valuable long-term assessments of the Agency's 



experience and impact but has also provided managers with useful 
information during project implementation. In addition, the 
Agency has made progress in developing approaches better suited 
to African social, economic, and agronomic conditions. 

On the negative side, changes within A.I.D. have made it 
more difficult for the Agency to adopt a flexible, error-embrac- 
ing approach and to capitalize fully on the favorable develop- 
ments in implementing its programs. Paradoxically, A.I.D.'s 
organizational structure, procedures, personnel system, and 
incentives were in some respects better suited to its task in the 
1960s than they are at present. The Agency was more decentra- 
lized, with greater delegation of authority to the Missions. 
Contracting and procurement procedures were less restrictive. 
Programming of technical assistance was less time-consuming and 
more flexible since it required little documentation and was 
reviewed in Washington by a small, technically oriented staff. 

Institutional changes in A.I.D. since the 1960s have tended 
to make it harder for its employees to experiment, take risks, 
and respond flexibly to changing circumstances and new opportuni- 
ties. Many of these changes, although well intended, have been 
shaped by the Agency's defensive response to constant adverse 
criticism and exceedingly detailed surveillance by the Congress. 
Finding ways to mitigate the adverse effects of those changes 
will not be easy because these changes reflect the unpopularity 
of foreign aid and the multiple and at times contradictory objec- 
tives by which A.I.D.'s performance has been judged. A.I.D. has 
also been a victim of overoptimistic expectations about what the 
Agency could accomplish. 

A.I.D.Ps organization has become far more complex as new 
structures have been created to show compliance with new objec- 
tives, regulations, and directives from the Congress and the 
administration. Similarly, its programming, project design, 
contracting, and procurement requirements have become vastly more 
detailed, standardized, and demanding of staff time. More time 
has to be spent also on preparing forward-looking advocacy docu- 
ments to obtain funding. Consequently, less time can be devoted 
to project implementation and evaluation. Resource allocation 
decisions are still shaped by the entrepreneurial efforts of 
A.I.D.'s employees, but increasingly these have been focused on 
coping with A.I.D.'s unworkable bureaucratic requirements rather 
than on supporting the host country's development efforts. 

The need to specify in advance just what will be done with 
appropriated funds, combined with the pressure to obligate funds, 
creates incentives for A.I.D.'s managers to exaggerate the mag- 
nitude and certainty of proposed program benefits and to use 
information selectively to Iftransformf1 host country problems, 
capabilities, and commitments to conform to the current Wasn- , 
ington policy climate and review criteria. A.I.D. 's defensive 



posture also creates incentives to ignore information in project 
evaluations and to be wary of bringing independent country or 
technical experts into decision-making processes unless they are 
known to "understanduv A. I .D. 's needs. 

The Agency's personnel system has become more bureaucratic, 
although it remains less hierarchical than that of many other 
large organizations. Promotions are linked largely to general 
bureaucratic skills and performance rather than to technical 
skills or ability to work effectively with host country counter- 
parts. The only clear career ladder is in management. Together, 
A.I.D.'s internal work incentives and career patterns tend to 
frustrate the Agency's most able and committed employees, making 
it difficult for them to maintain their professional skills. 

We stress these institutional problems because we find that 
they help to account for many of A.I.D.'s well-recognimzed prob- 
lems in designing and implementing projects, achieving program 
continuity, and maintaining a balanced focus on the host coun- 
try's problems and prospects rather than on those of A.I.D. 
These institutional problems point to the need for A.I.D. to 
shift away from an emphasis on vlpackagingv its activities and 
making excessive promises to Congress and toward an emphasis on 
achieving sustained development in host countries. Were such a 
shift to occur, evaluation of projects and programs would come to 
be perceived as an essential part of a learning process to deter- 
mine which activities have achieved successful results rather 
than as an unwelcome exposure of extravagant claims. 

Our recommendations address fundamental and long-term issues 
facing A.I.D. They seek to answer three related quest:lons: What 
activities should A.I.D. emphasize in light of the general prior- 
ities for agricultural and rural development and of tht? Agency's 
areas of comparative advantage? How can A.I.D. focus attention 
on the problems of host countries rather than on prevailing atti- 
tudes and concerns in Washington? What kinds of changes in 
A.I.D.'s programming procedures and in its mandate wou:.d enable 
the Agency to make its future efforts more effective? 

Our concern is to go beyond the usual litany of exhortations 
for A.I.D. to improve project design, focus on implementation 
instead of obligations, and give more weight to conducting and 
learning from evaluations. The validity of those propositions is 
widely recognized by A.I.D.'s critics as well as its employees 
and managers, who have in fact taken a number of steps to imple- 
ment them. That the problems which the recommendations: address 
have nevertheless persisted and even deepened over the years 
suggests that they are symptomatic of underlying and enduring 



structural contradictions in A.I.D.'s objectives, procedures, and 
incentives. A narrow preoccupation with detailed mechanisms for 
addressing llsymptomsll distracts attention from impact to imple- 
mentation, from what needs to be done to what A.I.D. can do 
easily, and from the host country's problems to those of A.I.D. 

. . 
7.4.1 Prosram Priorltles 

The general analysis in Section 4 of the lessons of past 
experience and the country-specific review in Section 6 of the 
impact of A.I.D.'s activities provide a basis for identifying a 
set of activities in support of agricultural and rural develop- 
ment that merit priority in a country's development strategy. 
The order in which the eight items are presented below, while not 
random, is not intended to indicate their relative importance. 
Although it is not possible for A.I.D. to provide support for all 
these activities, they are so important and so interrelated that 
the activities all merit consideration when a host sovernment, 

and other donors are determining their prioiities. 

Support the efforts by host governments to define their 
development priorities and to coordinate the activities 
of A.I.D. and other donors so they fit national priori- 
ties and do not, in aggregate, exceed a country's 
financial and administrative capacity for effective 
implementation. 

Invest in human capital formation. This includes 
supporting rural schooling, literacy programs, and 
institutions of higher learning that are needed to 
strengthen agricultural research, policy research and 
analysis, and the management of agricultural and rural 
development. 

Assist in developing effective national agricultural 
research systems oriented toward the needs of small- 
holders. Farming systems research and other techniques 
for improving the two-way flow of information between 
farmers and research workers represent important supple 
ments to formal research, but they are clearly not 
substitutes for on-station and usually commodity- 
oriented research. 

Strengthen the capacity for policy research and analysis 
and establish information systems that provide the most 
essential data needed to improve the quality of govern- 
ment decision-making. 

Improve the quality and broaden the scope of policy 
dialogue to encourage policies favorable to effective 



and sustained agricultural and rural development. 
Constructive dialogue requires better policy research 
and analysis by A.I.D. and host country participants and 
an approach based on collaboration, experimentation, and 
learning rather than on conditionality and confronta- 
tion. 

-- Promote a more accurate understanding of the strengths 
and weaknesses of the public and private sectors so that 
their roles are defined with a view toward maximizing 
the relative advantages of each. 

-- Make and facilitate investments to extend, improve, and 
maintain a country's rural infrastructure of roads, 
communications, electric power, and water supplies for 
farm and household use. 

-- Provide encouragement and support for affordable rural 
health and family planning programs, with emphasis on 
the interrelated objectives of improving child health 
and survival prospects and reducing fertility. 

Although A.I.D. should carefully consider all eight types of 
activities, it will be able to focus its own programs on only a 
subset of these activities. A.I.D.'s priorities should, of 
course, take account of both the activities of other donors and 
the programs of the host country. In fact, reaching agreement on 
priorities among donors and with a host government is, in our 
judgment, an essential step in improving donor coordination. It 
is, of course, necessary to define priorities within as well as 
amorlg these types of activities. To cite an example discussed in 
Section 6, A.I.D.'s early enthusiasm for farming systems research 
seems to have led to a tendency to expand that component of 
research at the expense of support for commodity research and 
other essential activities carried out at agricultural experiment 
stations. 

Another crucial consideration in determining priorities is 
to make sound judgments about the time sequencing of different 
activities. The key question regarding the seed multi~llication 
projects discussed in Section 6, for example, is whether those 
projects merited priority at the time they were initiated and 
later, in the case of the Cameroon project, continued and ex- 
panded. Given a realistic judgment concerning the time required 
for research programs to develop improved cultivars that would 
justify such a sizable investment, it seems doubtful ti-at these 
seed multiplication projects were properly timed. 

These eight priority activities, with the partial exception 
of support for rural infrastructure, share certain characteris- 
tics. They are facilitating rather than direct-impact projects. 
They are directed to generalized human, social, and physical 



capital formation. They seek to strengthen the capacity of 
institutions to address their countries9 distinctive needs. They 
attempt to strengthen leaders9 commitment to priority actions in 
agricultural and rural development by placing these actions in a 
broader and more balanced framework for development. They at- 
tempt to place the locus of planning, coordination, and resource 
allocation firmly within host country institutions rather than in 
A.I.D. They require patient, long-term, flexible support, exper- 
imentation, risk-taking, and an error-embracing process of learn- 
ing. And they must draw selectively on a broad range of experi- 
enced experts, rather than depend narrowly on the efforts of 
inexperienced technical specialists. 

A.I.D.'s experience in Africa, and still more in Asia, 
indicates that the United States can muster the capacity to 
support these kinds of facilitating activities. But it also 
indicates that the Agency's current programming system, implemen- 
tation procedures, and incentive structure are not very well 
suited to carrying them out. Nevertheless, some steps can be 
taken immediately, and others begun, that will strengthen the 
efforts A.I.D. is already making. 

A first step is for A.I.D. to avoid, insofar as possible, 
undertaking projects that 

-- Assume it will be possible to transfer U.S. technologies 
and forms of organization directly to rural African 
populations57 

-- Assume it will be easy to alter existing institutional 
patterns, including those established during the 
colonial period 

-- Depend on extensive logistical support, the timely pro- 
curement of commodities, or U.S.-made equipment that 
cannot be serviced by existing facilities 

-- Entail complex management, notably by depending for 
their functioning on outputs of other planned projects, 
relying on inputs to be provided by ministries not 
responsible for the project's implementation, or requir- 
ing substantially better interministerial coordination 
than already exists 

These are guidelines, not absolute rules. Experience has 
demonstrated that integrated rural development schemes should be 

57~rojects that require U.S. contractors to live in remote rural 
areas and work more or less directly with local people should be 
avoided, although activities implemented by the Peace Corps and 
private voluntary organizations constitute a partial exception. 



avoided in all, or virtually all, instances because ma3aging them 
is so complex. Agricultural research systems also ent.sil diffi- 
cult management problems, yet these difficulties must :2e con- 
fronted because effective agricultural research programs are 
indispensable. 

While these general guidelines also apply to support for 
rural infrastructure, they can be relaxed, if necessary, because 
A.I.D.'s past efforts in this area have been comparati.~ely 
successful. Moreover, rural infrastructure can usefully absorb 
unanticipated llwindfallll funding; it is advisable, therefore, for 
A.I.D. to have infrastructure projects "on the shelft* in order to 
make good use of such opportunities. 

Another important requirement is for more support for the 
continued development of institutions after the initial infusion 
of funds for construction, technical assistance, and training. 
This can be done by providing additional and continuinq support 
for the following: 

-- Research by Africans on many aspects of agricultural and 
rural development, including population, heall~h, land 
tenure and resource management, energy, and environment 

-- Maintenance of U.S. equipment for which spare parts and 
service are not locally available 

-- Workshops, publications, travel, networking, and mid- 
career and in-service training to enable Africans to 
maintain their professional competence and morale 

-- Policy-relevant, applied research and the exchange of 
information among African political leaders, adminis- 
trators, and technical experts to improve govtsrnment 
decisions and institutionalize the process of techni- 
cally informed dissent 

Nonproject assistance should continue to be used to expand 
successful host country initiatives and to reduce the cost and 
risk associated with changing government policies, procedures, 
organization, and responsibilities. 

7.4.2 p~eratinu Procedures 

These recommended changes in the focus of A.I.D.':; activi- 
ties can be facilitated by modifying A.I.D.'s procedures and by 
reducing the role of the Congress in micromanaging the Agency's 
programs. Changes in procedures should be designed to further 
reduce the time and effort Missions devote to designinq and 
managing new and complex projects and preparing other advocacy 



documents and should encourage Missions to give more attention to 
host country problems and to project implementation and impact. 
Official reporting requirements should be modified to create 
incentives for A.I.D. staff to work with counterparts. 

There is a need, in short, to shift the locus of Mission 
attention from A.I.D.'s own programming problems to supporting 
existing institutions and making them more effective. This shift 
would help to check the tendency of donor assistance to foster 
the proliferation of projects and the expansion of government. 
It would also encourage better coordination with other donors. 
Indeed, when several donors fund a technical assistance team, 
foreign advisers seem more likely to give priority to the needs 
of the host government than to the preoccupations of a particular 
donor. 

Some simplifying modifications in A.I.D. procedures have 
already been made. Others can be made without great difficulty. 
More fundamental changes will not be easy and cannot be made 
without the cooperation of the Congress. In the longer run, the 
Congress needs to find mechanisms for giving A.I.D. multiyear 
appropriations and more flexibility in programming these funds, 
while also holding the Agency more accountable for the develop- 
mental impact of its programs. Such changes will require that 
A.I.D., together with other members of the development community, 
help the Congress and the public to gain a more realistic picture 
of what needs to be done and how long it will take to promote 
agricultural and rural development in Africa. 

The kinds of change we envisage would encourage A.I.D. to 
adopt a less defensive, more flexible, error-embracing approach 
and to welcome more participation in its deliberation by outside 
African and U.S. experts and critics. Greater reliance on a more 
flexible approach, along with a greater emphasis on effective, 
informed, and patient policy dialogue and nonproject assistance, 
would require greater analytical skills and country knowledge in 
the Missions but fewer personnel. Mission staff would have 
greater incentive to update their skills and broaden their under- 
standing of the host country and region. 5 8  And A. I .D. /Washington 

=*A. I .D. might, for example, introduce a job classification called 
"country spe~ialist.'~ This would enable the Agency to reward 
individuals who acquire expertise in a country or a region such 
as the Sahel or East Africa. Country specialists would increase 
A.I.D.'s institutional memory and would be able to analyze a 
country strategy and projects in light of A.I.D.'s past implemen- 
tation experience in that country. They could also serve as the 
A.I.D. liaison officer with outside experts. Indeed, we believe 
that Missions should be encouraged to make repeated use of out- 
side experts with an intimate knowledge of a particular country. 
A funding mechanism could be devised so that Missions and 



would have the incentive to help them do so by providing short- 
and long-term training and by establishing coherent career 
ladders. 

It would violate the spirit of this report for us to attempt 
to offer detailed prescriptions for modifying A.I.D.'s program 
priorities or operating procedures. The country studies and this 
synthesis report have identified certain types of projects that 
have not worked well and have also reviewed what has worked well 
under particular circumstances. But it is impossible t.o say what 
A.I.D. should be doing in a particular country without taking 
into full account the specific circumstances prevailinq in that 
country. Because of the great diversity among (and wit.hin) the 
countries of Sub-Saharan African, the selection and sequencing of 
activities must be country-specific. Such decisions require 
consideration and interpretation by country Missions and should 
form a major theme in their policy dialogue with local 
governments. 

A.I.D./Washington could bring in such individuals for periodic 
consultations when strategic decisions are under consideration. 
Such an arrangement would contribute to building an institutional 
memory in a USAID Mission that would be longer than the! length of 
time spent in the Mission by the A.I.D. staff member who has been 
there the longest; it could also smooth discontinuities: caused by 
staff and contractor rotations. These outside experts could 
perform a screening function, judging strategy components and 
project ideas against special circumstances in a particular 
country. 



APPENDIX: SECTOR7U BREAADOWN OF U.S. ASSISTANCE 
M THE SIX STUDY COUNTRIES, BY YEAR, 1963-1984 
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