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ABSTRACT

This review of actual and potential agricultural extension
performance highlights the complex interlinkages between agency
characteristics, a faulty technological base, the larger bureau=
cratic environment, and the constraints imposed by increasingly
negative "development" trends. It is based heavily upon Fast .
African experience, and attempts to explain tine disappointing.
productivity of Africa's extension agencies. It argues that the
above components are in Africa hignly interrelated. A focus on
any one component--say, food production or technology generation—-
is unlikely to be effective over the longer run. The paper gives
three categories of recommendaticns: i) for reforming the overall
administrutive systems, ii) for increasing the productivity of
the typical ministry of agriculture's extension services, and, iii)
for more effective donor invelvement. A start has alreadv Leen
made in the funding by dcnors of an increased volume of f{arming
system research. Bu! this is only the first component. To use
farming system research results effectively, African agricultural
agencies need to develop their capacity to handle technical infor-
mation., They must also develop better procedures for managing field
extension activities. At the same time the larger bureaucratic
environment must be changed to become more supportive of the kinds
of managerial behavior wnich will assis*® agricultural activities,
The princinal operational difficulties are that these changes
require multiple interventions at severzl levels, and that current
trends within African rural development are strongly adverse. The
repcrt pinpoints what needs to be done, but does not give an easy
recipe describing how to get these reforms adopted in sractice.

xeywords: African agricultural development, 2xtension srganization,
development administration, LDC managerial tehavior,
techrology transfer, development trends
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WHAT DO WE KNOW ABOUT MANAGING AGRICULTURAL EXTENSION 2
THE AFRICAN EXPREIENCE REANALYZED
Preface

This paper is an up-date after seven years of an earlier attempt

to explain why technology transfers have not worked as the solution to
Africa's needs for rapid agricultural development. In nid-1976, I observed
that for many African nations

the contemporary rural administration has reached a genuine state

of crisis—a point where the ineffectiveness of major public ser-

vices has become so obvious that it, is difficult to justify further

public investment in these sectors,
In the years since, the negative trends which were Just becoming visible
in 1976 have persisted and intensified. Indeed, a whole literature has
sprung up among Africanists trying to explain, justify, or perscribe solu-
tions for this evident impasse. The symptoms are clearly economic in
nature. They are evidenced by the continent's failure to feed itself and
by a continuing decline in per cagpita agricultural productivity--a trend
capably analyzed by Carl Eicher, whose article on this subject is required
preliminary reading.2 Most authors alsc admit that while the symptoms are
economic, their causes are rooted deeply in the managerial, administrative,
cultural, and ecologic systems. Some blame the crisis on the system of inter-
natioral dependency, but this does not explain why Africa should have the
greatest problems. The larger questions which econonic analysis does not
fully address concern the managerial implications of this failure. The

main issues we shall review in exploring this problem are:

1) Why is the African record as a whole so disappointing?

2) Why haven't the nany development institutions and agencies
established since independence yielded the expected output?

3) Why hasn't the "green revoluticn" (HYVs) which seems to be solving
Asia's food deficit problem been equally effective in Africz?

4) What potential is there for utilizing Africa's extension services
more effectively to transfer technology and stimulate development?

5) What types of interventions should donors consider to forestall

further deterioration in Africa's agricultural performance?

l"The Transferability of the Western Management Tradition to the Non-West
Publiz Service Sectors,"” Phili:pine Jourral of Public Administration, Vol. 20,
no. 4 (1976), pp. 401-427,

2"Facing Up to Africa's Food Crisis,"” Foreimn Affairs, Vol. 61, no. 1,
(Fall 1982), pp. 151-174.
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INTRODUCTION

This paper explores a set of interrelated policy issuves, all focussed
on the apparent need to accelerate agricultural development in Africa. To
arrive at what I believe are sound recommendations has required attacking

three widely-held premises about African rural development.

First, many observers see Africa's problems as the outcome of poor
managerent. I try to show that this impression is at the same time,§gpgr-
ficially valid and yet fundamentally misleading. Africa suffers from Ta-
tional decisions taken by good managers who are operating in impossible

situations--u very different picture in terms of its policy implications,

Second, donors have become enamored in recent years with technology
transfer as a potential solution for agricultural productivity problems,
Tnis notion was undoubtedly fostered by the apparent success of Asia's
"miracle grains" or HYVs. If instead one accepts—as I shall argue--that
there are at best only modest yield increases to be had in African agri-
culture, one is left with the conclusion there ars no shortcuts to success,
If the continent is to advance, Africa's existing institutions have got to
become more effective in generating and adapting new technologies more suited

to small farmers' needs,

Third, we must then deal with the fundamental issue of why Africa's
public aiencies have shown such low organizational productivity. Here the
false image to be overcome is the narrow concept many US advisors have of
"extension", equating it either with "training" or with "technology diffusion
If one examines the actual processes of rurel development as they are taking
place in Africa today, one sees many parallels to US farming at the turn of
the century. In the initial stages of agrarian development, "agriculturall
extersion" encompasses a bewildering variety of activities and functions.
What is required is to get the whole system of existing institutions into

€ffective interaction—a task traditional “extension" seldom addresses.

To present these ideas, I first discuss what has gone wrong in Africa
gererally before in Part II locking specifically at the actual and pctential
role of extension agencies in promoting technology transfers. Part III pro-
vides recommendations for regaining control over organizatioral productivity.
The three parts can be used separately, but logically an understanding of

the prospects for reform depends upon first comprehending Africa's genera
difficulties,
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I. WHAT IS GOING WRONG IN AFRICAN DEVELOFMENT?

1. Current Trends in the Poorer LDCs

I will assume readers have access to any of several overviews of recent
LD2C perforrance; for Africa, the World Bank's 1981 review would make a good
starting point.l Rather than using space to present the dismal descriptive
statistics, let us instead highlight the emergent trends whose 6utcomes.

rural development programs must try to counteract.

1) The increasing capital intensity of modern industry. This, more than
anything else, underlies the slow expansion of the wage sector and hence of
local demand for the goods produced by the manufacturing sector. The "success"
stories beloved by Western analysts tend to be nations like Taiwan, Singapore,
or Israel which rely heavily upon exports to developed nations for their pro-
ducts and ones whose populations exhibit high levels of skill and motivation.
For the rest, the hope of rapidly industrializing a traditional sector to create
Jobs is just not taking place and becomes less and less likely as industry
itself becomes larger scale. It is this trend which has given momentum to
"appropriate tezhnology", a compensatory tactic which forces planners to give
greater priority to the employment aspects of investment policy. In any case,
the consequence for the rural sector is that it must continue to support a
large peri-urban population which cannot be fully employed in the modern wage
economy,

2) Unforeseen consequences of the lumviness of econonmic investments, In
part because of the capital intensity of industry, in part the lumpiness of
other infrastructural investments (roads, ports, airlines), Lut also compununded
by political determination to press ahead on all fronts, we see country after
country which having started well then enters upon deficit financing, a grow-
ing debt burden, and general inflation. The cycle has repeated itself often
enough that we must recognize it ar.ses from more than simply bad management.
“herever countiries get ambitious about development--irrespective of whether
they are capitalist-oriented or socialist~oriented—-it seems the pressures to
become cverextended are almost irresistable. This situation (which is sharad
by countries as different in ideology as Nigeria, Zaire and Tanzania) then
triggers off a whole set of further problems such as overvalued currency, un-
controlled urbanization, debt defaulting, corruption, etc.

3) Delayed project output from poor implementation. One reason for the
foregoing problem arises because in a majority of LDC agricultural projects,
actual performance lags considerably behind projected output, When this occurs,
all other linkages are thrown out of kilter. Furthermore, such delays when
aggregated across the entire agricultural sector mean that resources are being
expended without generating commensurate output. Thus loans don't get repaid,
high level manpower become accustomed *o claiming fictional results, etc.,, etc,
The agreement that implementation is the stage where problems really begin is
nearly universal. But outsiders often fail ‘. ask why this should be so. The
reasons are complex, interconnected, and typical of the whole system of rural
development: i) reliance upon unrealistic schedules in preliminary planning;
ii) difficulties reflecting fundamen:al weaknesses in the planning itself; iii)
the implementation phase is the first point where local capacity enters the
process; iv) effects of high staff turnover; v) effects of poor support; etc.

lAccelerated Develooment in Sub-Saharan Africa. An Apenda for ACTIONM,
Washington, D.C,: The World Bank, 1981, 198 pp.
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4) Spread of public services in advance of commercialized farming. Given
mass media and 20th century expectations about governmental responsibility,
all citizens increasingly expect to have access to police protection, health
facilities, and schools, Most will wlso be served these days by salaried
extension staff, publically maintained roads, railways, and power lines.,

These are quite simply the sina qua non of modern civic life; those regimes
which fail to extend such benefits must rely upon repression and chicanery
to stay in power.

Nevertheless, if these services precede agricultural modernization we
soon find that while poor peasants consume public services, such a small
fraction of their real income enters the exchange system that there is
simply no feasible way for them to pay for the services they use. Indeed,
even well-intentioned efforts to extract revenue from peasant communities
by tolerable means--in Africa, customarily this has been accomplished by
cesses and duties levied against "cash crops"--then add to the problem,
Such taxation devices further depress rural incomes, strengthening family
reliance upon subsistence production and often driving the more entreprenurial
farmers out of export crop production and into "black market" crops which
cannot be taxed by the state,

5) Bureaucratization of existing rural services. Accentuating the fore-
going tendencies is the parallel trend towards replacing existing small-scale
and usually part-time services (tush schools, local market masters, tradi-
tional mid-wives, etc.) by full time salaried staff who see themselves as
part of large bureaucratic organizations., This trend is central to the contem-
porary spirit of modern life, both in America and in other industrial naticns.
It cross-cuts private and public sectors, being a matter of scale of opera-
tions rather than economic ideology., As a consequence, almost the first step
an LDC gecvernment considers when "modernizing" rural development is to move
toward suppcsedly more efficient organizational models: i.e. to superimpose
upon smzll~scale local activities models derived from mazs organizations,
Invariably this means building offices, hiring staff, acquivring transport,
creating supervisors, applying for loans and all the other normal accoutre-~
ments of "top-down" rural develspment., However, such measures are extremely
expensive when the activities being dealt with are variable, small volume,
and sporadic in occurence. It is no accident, therefore, that governments
look to donor funding as the means to enable them to extend such services
into an apparently unresponsive countryside!

) Fragmentation of responsibilities for rural development, In order for
successful agricultural development tn occur, some way must be found to get
the various techrical functions (researck, input supply, credit, extension,
crop protection, etc.) to intermesh in a routine and effective fashion. This
requirement is so basic that many LDCs have turned to newly created vertical
agencies—a tea or tobacco authority, for example--to put responsibility for
all necessary functions under a single parent organization. But this solution
to the need for close coordination has generated its own problems--see our
discussion below of "parastatalism"--and in any case is not appropriate for
lower value annual crops like maize or rice.

What we see happening it that as LDCs establish the full panoply of spec-
ialized service institutions, after a time the overall matrix becomes too com-
plex for any one authority to coordinate. Each agency develops its own consti-
tuency, methods, and special interests. Each small unit does what it can in a
limited way, while hoping somehow the total eflort will be adequate, But mean-
while the overall responsibility for acting has become split between so many
different units that in practice combined action does not occur.
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7) Uncontrolled growth of parastatals. The parastatal structure--in the
USA called a 'public oorporation' and in Britain a 'quango ' (for quasi-govern-
mental organization)--seems to offer many advantages: a freedom from 8tiffling
civil service routines, retention of public control, specification of objectives
by legal charter, creation of incentives and a career structure competitive with
that of privete industry, etc. The parastatal format has been proven almost
infinitely adaptable, becoming in turn the basis for universities, research
institutes, public utilities, river basin authorities, state ranches, harbors
corporations, airlines, and so forth., Consequently the 1970s saw an enormous
upsuvge in the number of new parastatals being created throughout the LDCs as
well as in industrial nations. '

In LDC contexts, the rapid growth in numbers and size of paré;ta%als has
generated its own, second-generation problems. Typically, these include:

- rapid expansion exceeding the supply of skilled managers and staff.
- political criteria in selection of staff leading to low productivity.,

- heavy investments in plant and equipment predicated on realizing major
economies of scale which do not in actual fact materialize.

= failures to maintain and increase the supply of necessary inputs or of
other linkages so that capacity remains idle for much of the time.

- high and rising overhead costs, in part to repay overoptimistic external
loans,

- accentuation of a debilitating internal dichotomy between older, experienced
workers and young, highly educated but inexperienced managers,

- draining off of key staff from the public service sectors.

- creation of a powerful interest group without adequate incentives to
realize cost-effective operation.

For all these problems, the parastatal represents such a convenient solution to
basic political dilemmas that we can expect the current trend to continue. The
parastatal is here to stay on the international scene. However, it is not a form
of corperate siructure which either free market economists from the USA or Marxist
writers from the socialist tradition are comfortable with. Thus despite the huge
size of the emergent parastatal sector, the literature analyzing such agencies

is often derivative and does not deal directly with typical parastatal problems,

8) Emergence of an international parallel economy. In a surprizingly large
part of the world the 1970s saw the emergence of a full-blown parallel or "black-
market" exchange economy. This has now reached a size where individual farmers
have a strong incentive in many countries to evade the formal system altogether.
Such a situation exists for many Latin American peasants feeding the enormous
US drug trade; for virtually the entire private sector of many small Caribbean
islands (whose de facto financial capital has becowe Miami): for the whole net-
work of Sahelian states with trans-Sahara smuggling of European goods and rapid
movement of foodgrains from one country to the next; for a whole cluster of Zast
and Central African states where the collapse of civic order in Uganda made
feasible the direct barter trade of coffee for external goods; and for a variety
of commodities and peoples in SE Asia, though here I lack knowledge whether the
parallel economy is growing as rapidly as it is in Africa and Latin America.

The interesting point is that hardly anything is known about the institutional
mechanisms and the actual size of such trading: but we do know that it is in
some instances very large indeed,
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8) parallel economy, cont.:

US commentators are generally somewhat smig about this phenomenon,
seeing it as a healthy corrective to the over-controlled formal econom
many LDCs. The flaw comes in not realizing that a parallel market takes on
a very different character: a) where incomes cannot be easily taxed, so that
profits are not accessible to the state, b) where it directly diminishes
the nation's access to foreign exchange, and, c) where it becomes international
and even regional in character. Of course, these three conditions apply to
most of the situations we have just characterized: for the affected states, the -
emergence of a vigorous parallel market is ar extremely serious development, .

The first and immediate effect is to deny producer services the financiai -
base required for their operation. A second effect is often to divert produc-
tion out of controlled export crops which the country relies upon for its
exchange earnings. This is an extremely serious consequence compounded by
(in some instances) the already weakening terms of trade and the fact that it
occurs at just the stage where such earnings are vital for buying feedstocks
and spare parts for the infant industries being established, But the third
effect may be ultimately the most serious: a parallel economy eventually
undermines the honesty, morale, and reliability of the whole putli- adminictra-
tion, Yet it is these very qualities which other remedies to mismanagement
depend upon most, so that when reform is attempted the prior existence of a
parallel economy foredooms it %o failure, And, finally, an international parallel
market of ten becomes the source of great political strains between participating
nations—e,g, the US government's problems in Latin America or Nigeria's with its
Sahelian neighbours, Internally, it also means that the usual corrective measures
whrich could be applied to the economy itself may still not work because the demand
is external to the local system.

9) Dangers of transition into commercialized production. In the last
decade, analytical insights have been developed which explain why the transi-
tion of peasants into commercialized farming can yield such radically disparate
outcomes. Under subsistence farming, peasants of‘en received access to credit,
inputs, and emergency relief on a reciprocal basis--meaning that by astute
Season-to-season management an individual could establish claims for help
against unforeseen needs. Reciprocal exchange of economic resources rein-
forces villagers' social institutions (Hayami & Kikuchi 1982). It is a
highly flexible mechanism for coping with adversity, in this respect protably
superior to the alternative of market-based, cost-covering commercial service

When beginning to produce for cash, farmers must convert the network of
reciprocal claims which traditionally served as their cushion against adversity
into contractual, market-priced obligations., Because the two forms of exchange
(reciprocal vS. market) are parallel alternatives, recogni-zed guidelines for
arranging this transition usually do not exist. Peasants who may have been
relatively secure under a traditional system can find themselves divested of
land and livelihood in a single season, once they accept credit from banks
against the collateral of newly-granted land titles. Alternatively, a few
larger farmers may buy up their neighbours' land at the bargain prices which
were communally enforced under usufruct tenure. In short, relatively minor
accidents of timing and strategic entrepreneurship can permanently affect the
subsequent opportunities peasants will enjoy once the transition has taken
rlace. We also know from actual case studies (such as Pelto's of Iapplander
herders and Critchfield's of Punjab wheat farmers) that the transition between
the two forms of exchange can occur with stunning rapidity.
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9) commercialized production, cont.:

From a national policy standpoint, the danger is that under "spontaneous®
market forces a major segment of t:e rural population may become dispossessed
in a relatively short period of time--e.g. the former black sharecroppers
who became Northern welfare recipients after the 1945=55 mechanization of
US southern farming. The welfare burden is a permanent one, which an agrarian
LDC with a slowly growing industrial sector can ill affcrd to .absorb. Because
western-irained economists assume increases in farm size generate increases
in agricultural productivity, and because they see commercialization as a
functional necessity preceding 'modernization', they have remained‘blind to
the peculiar dangers which accompany the transition phase, Nonetheless, LDCs
have every reason to pay close attention to this phase in a search for poli-
cies which can minimize the unexpecied social costs which may otherwise
quickly materialize,

10) Educationally-generated stresses. The 19708 also saw the emergence
of educationally-generated pressures in many LDCs (Dore 1976)., Once again,
we face a 'tragedy-of-the-commons' situation wherein private benefits encourage
actions that no longer give commensurate public benefits (here see Todaro
1981:306), Many LDCs——particularly in Africa--reacted to the manpower short-
ages at independence by heavy investment in publically-funded general education
and dramatic expansion in higher education. This growth occured in a context
where people feel the government has an obligation to employ the graduates of
its own training programs. Once set in motion, the three-way linkage between
expanded general education, higher education, and more government employment
becomes self-perpetuating. Western economic advisors in the human resources
field tend to see 'stocks®' of 'high level manpower' as investments in human
'capital'. For the wost part, they have failed to warn of the systemic
consequences which occur once educational expansion becomes a self~-perpetuating
cycle.

It is now apparent, however, that once these linkages are activated within
a naticnal system it is extremely difficult to withdraw. At each stage the
accelerating manpower flows trigger demands for still more expansion further
down the sequence. Given the additional reasons for establishing parastatals
(reviewed already), there will always be an apparent unmet 'high level man-
bower' shortage to justify further investments. Of course, most of this
economic activity remains salaried public employment of a non cost-recovering
nature: bureaus, institutzs, public corporations, technical colleges, and the
like. The actual volume of LDC monetized production and trade simply cannot
support an "infrastructure™ of such size and apparent power. Yet because those
getting the benefits are the nation's elite, often closely allied to the exigt~
ing political leadership, any remedial actions would be very expensive_ politi-
cally, And the leaders themselves are trapped by their own vision of what
"modernity" and "efficiency" require,

11) Capital-intensive militarization. Arother feature of the past two
decades has been the evolution of military technology, on one had providing
cheaper methods for interpersoral destruction but also more effective but
vastly more expensive armarents (tanks, aircraft, etc.). From either stand-
point, if one group acquires these weapons any potential objects of this fire-
power must do likewise if they perceive it at all likely they may be attacked.
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11) militarization, cont.:

Often the cost of such armament is artificially low, since the major powers
have been willing to underwrite the R & D investments as a public expense
Justified by their own "defence needs"™. Similarly, the ideology of ™national
interest" encourages larger powers to seek allies among the LDCs, to whom
they sell armaments at subsidized interest rates. Once more, this sets up

a 'tragedy-of-the~-comrons': jindividual LICa acting in purely rational self-
interest are forced to acquire expensive weapons which then all their neigh=
bours must also purchase, J{he weapons themselves vastly exceed in delivery
capability the amount of force which the typical LDC needed initially.

The aggregate effect of these acquisitions over time in a given LIC
is to divert scarce foreign exchange from productive purposes, to create a
new class of military bureaucrats (who then become a powerful interest group
seeking still further "imorovements" in weaponry), and to greatly strengthen
a& regime's capacities for internal repression, Pre~existing tensions between
nations tend to be re-interpreted ideologically to gain great power backing,
and hence subsidized financial and managerizl support for weapons' acquisi-
tion. The tragedy—for indeed it is a major tragedy--is that this varti-
cular investment spiral duplicates and reinforces the non-productive public
agency spiral we have just discussed. The last thing which LDCs needed =t
this juncture was to have yet another excuse for unproductive investments
which sop up high level manpower and scarce foreign exchange.

2. Influence on the Context of Policy Choice

A common property within many of the above trends is that they embody
a8 structural situation wherein tne collective trend of individually rational
decisions points in an undesired and unperceived direction, A key attribute
of unwanted 'externalities' is often that the ultimate costs to the Ssystem
are not clearly visible in the proximate contexts where decisions are being
taken. This is why such trends are so difficult to counteract, and why
corrective action will be ultimately of a political or regulatory nature.

At least with benefit of two decades' experience some of the longer run
effects can be identified.

1) The emergent LIC revenue/expenditure squeeze. Any LDC leader will
tell you these days a principal problem is that government finances are simply
insufficient. Instead of attributing such opinions to poor financial disci-
Pline or bad budgetting, we should note that several of our trends have the
effect either of pushing public sector financial needs upwards or of making
revenue harder to generate (Table 1 overleaf). Without repeating these
arguements, let us simply recognize that the LDC revenue/expenditure squeeze
is severe and growing worse. Present distortions in performance wnich are
based on this economic situation ‘are bound to intensify, creating a whole
family of second generation difficulties (inflation, etc.). Since both sets
of causal factors are cuammulative, it is easy to underestimate the rate of
divergence as it occurs.




Taktle 1. The

Factors lowering Farmers'
Contributions to Develonment Finance:

l.

2.

9.

10.

11.

12,

High population growth on fixed land means
diminishing per carita income

Increased populaticn leads to dacreased fallow,
exhaustion of soil, and shortagzs of energy

Ikesultant monetization of water, vnorgsy and land
Squeezes disposable income even in subsistence
production

Srift to commercial crops and monocrorping makes
amilies more vulnerable to famine in bad years

kvasion of formal marketing chanrels because of
high marketing costs in the formal sector with
its controliled prices & large bureucracy

low producer prices discourage production of
crops which have greatest potential urban demand

Increased unreliability of input supplies and
suppor. decreases farmers' willingness to take
the greater risks inherent in cormercial crops

rerceived widening of class differences between
rural and urban sectors decreases farmers?
willingness to pay taxes

Sometimes increased debt burdens relzted to land
litigation, purchased seed & inputs, etc. leaves
farmers' with less disposable income

Increased instability & decreased security may
depress farmers' willingress to invest

Increased expectation that basic services such
as schooling, water supply & clinies should be
supplied without charge to families

Reversion to subsistence production as source of
family incomes removes cash flow from community

Moris

LLC Revenue /Cest Squeeze

Factors Increasing Governments®
Needs for Develovment Finance:

1.

25

9.

10.

11.

12.

Expansion of basic welfare services to
match population growth

Increased capital intensity of industry
rejquires larcer share of overall investment

Large output of school leavers who cannot
be absorbed into wage employment in the pri-
vate sector and look to public employment

Big lumpy investments in roads & power
netwerks carnot pay off in early years

Shift from part~time multi-functional aid
to full-time salaried staff in offering
rural production services

Attempt to subsidize basic food costs of
the politically organized urban sector

Attempt to subsidize inputs made available
to marginal subsistence cultivators who
are net yet in the commercial economy

Altempt to subsidize credit often has
effect of helping elite grours who could
probably afford it anyway

Dzclining terms of trada may necessitate
greater exports to finance the same levels
of fuel, parts, and feedstocks for industry

Increased international conflict/disasters
may gencrate dependent refugee populations

Huge increase in costs of modern armaments
deperdent upon neighbour's investment in
same

Delays in realizing bwtput from investments
leads to an increasiné debt and interest costs
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2) Politicization of technical functions in resource starved systems. An area
where develored nation experience transfers poorly is in rerard to the overation
of oolitical systems under conditions of acute resource scarcity. Weiner's analy-
is of Indiar politics (1962 is a classic which can be read with profit by anyone

r&ing within the LUCs. VWeiner argued that where resources are very thinly srred,
varty politics ilevitally tecome interest group politics at a very early stase in
the pclitical process, particularly under conditicns of multi-party competition,
Zis predictiors are amply supported from the African post-independence trends,
where in case after case an initial situaticn of "democratic" multi-party competi-
tion has ravidly degenerated into distributional squabbling between rival ethnic
grouns. As a consequence, aimost universally in Africa n2tional political leaders
finc tremselves resorting to "ore party" rule in an attempt to dampen down *he
rivalries over division of the spoils. This trend manifests itself across the
whole spectrum of ideologies and in fact has little to do with espoused political
philosophy and a great deal 4o do with the day-to-day exigencies of political
contrecl,

We have here an explanation for a number of otherwise puzzling aspects of
LDC politics. If resources are very scarce, onec might oredict:

- People will be preoccupied with distribution rather than production,
Just as Leonard argues African civil servants ternd to (1977:1734194).

- “nere will be greater pressure to divert rescurces from one agency to
ancther ai thc local level in recponse to irmmediate needs, and hence to
have wiiat we term "proximate" as contrasted to "systemic™" raticnality.

- Political leaders will aveid commitments to specific objectives, sinc.:
thece maxe 1t pososible to determine where limited benefitz will be re-
ceived and hence become a political liability.

- There will be :requent resort to strategies which externalize costs, in
the short run allowing rescurce-starved activities to continuz but in the
lorz run generating many uranticipated consequences,

- It will be temsting to add extra oo'ﬁctxvnﬂ (often of a welfare nature) to
existing 1ﬂt‘v1t1n~, wnich in turn will render these act1v1tle rore subject

tc stort-term political pressure (the 'conflicting standardz' argument).

- Leaders may impose standard solutions upon technical agencies, since by giving
21l areas equal treatment the scove for corruption or for argnement over the
distribution cof resources 1s minimized,

- locational decisions wPlLﬂ carry with them implicit distributicnal implications
(jobs, fall-nut venefits, etc.) will become politicized,

= There will te tremendous presusure tc spread resources thinly over as wide a
territory as poscible, thoush this may desiroy the effectiveness of those
services which require complementary inputs for their success (the "threshhold
effect").

The above p*edi“*inr% are not mutually ~xclusive, Orce azzain, we find that
we are dealing with an irter-conrected syster wnich tends to push decisions in
a particuiar directicn, The cummulative effect will g.ve p litical rationality
a divergent thrust frem technical rationality. UYerhaps this explains wzy techni-
cians so often see political influence in LiCs as being a detrimental and obstruc-
tive factor,
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3) Decreasing responsiveness to volicy initiatives. For donors and
LDC leaders alike, the 1965-75 decade was an especially ready time when
countries were creating many new institutions arnd effective rural develop=~
ment seemed just around the corner. It was insufficiently realized (then
as nocw) that this was a transitional period, different from earlier and
later rhases because the two systems (international and indigenous) wnich
overlapped were under minimal constraints and both wanted to strike out
in new directions, We didn't realize that this abrogration of local con=
stiaints would be temporary, a "grace period" which existed hecause the
naticnal leaders were new and traditional vested interes+*s disorganized.

In the second decade after independence, LDCs ncw find that the new
institutions they created have taken root--~deep root! The many bureaucratic
agencies have become speciazl interest groups fighting for their own benefits
(the problem Mao tried to cuve with his 'cultural revolution'). No longer
can decisions about educaticnal structures and organizational de<ign be
reachec on the basis ¢l abstract merit. Present structures have become
permanent. Their limitations are built into the system, and will be reflected
in their output. When staff are rotated between jobs, they now bring with
them an administrative culture which cannot be readily modified,

A second change concerns the weight of an emerging directiranaly within
the overall system (our topic here). In the immediate nost-independence
period, policies were launched into a vacuume; interaction effects were few;
and outrut depended mostly on the quality of planning and effort and so was
predictable., That is no longer true. In LDCs the "new" agencies of the
early 1960s are now traditional. Their output is constrained by larger trends,
which unfortunately (for all tne reasons we have enumerated) are strongly
negative in impact. Well designed and needed policies which a decade ago
could have been put into effect easily now require a tremendous supporting
effort to achieve only minor improvements.,

A third feature of the situation is generally not s.en by western analysts
because our systems are subject to more frequent political changes than are
many LICs. President Nyerere of Tanzania, for example, has overlapped in office
Presidents hennedy, Johnson, Nixon, Ford, Carter, and now Reagan. The handfull
of top officials around a man like Nyerere have In some cases held many differ=~
ent ministry portfolios. They have struggled with problems of development for
tventy years without letup, have seen "crash program'" after "crash program" come
and go. These days the economic problems are escalating, so thal a nation's
cabinet may spend much of their time simply responding to IMF demands. The
truth is that an LDC leadership can easily become diverted inte day-to-day
crisis management, otlivious to long-run trends or the need rfor fundamental
solutions. Many senior officials have become fatigued, bon€ weary from having
tried to implement too many programs with too few resources,

I suggest that as the interconnectivity between LDC problems grows, the
usefulness of a 'policy analysis' focus diminishes. Decis:.on-makers need
instead systems analysis to tell them the origin and strength of adverse
trends, to make apparent where trends and policies interact, and to identify
points of leverage where new policies might tap existing momentum., This is
not the kind of advice either donors or LDC leaders get, at least not from
the economists who nowadays predominate among consultative staff and experts.,
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4) Emergence of distinctive LDC manacerial styles. There is a lively debate
going on between those who see LDC management as being basically the same as in
DC organizations, and those (like myself) who insist it differs., Proponents of the
universalistic viewroint on management point out that LDC bureaucracies tollow the
same general model at do DC ores. They are strongly hierarchical, but that is rot
unique to LDCs, They have similar recruitment processes, organizational charts,
supervisory methods, and budgetting techniques. If they differ, it is mainly be-
cause for oovious historical reasons they have too few good senior managers and
too many undertrained junior staff. Rectify these two constraints (by more findnce
and training) and LIC organizations would be just as productive as our own.

These who see LDC management as being distinctive tend to emphasize the less
visible aspects like motivation, decision-making, communication, discipline, and’
managerial culture. They alsc point out that while the components in bureaucra-
cies may be broadly similar, the proportions between components mzy differ widely.
But the principal evidence they cite comes from the routine operational difficul-
ties which LIC organizations experience (Moris 1977):

a pad fit between objectives and organizatinnal capacities

- failure to honor comnitrents, frequent changes in plans

- high rates of staff transfer and turnover

.~ top staff overworked wnile bottom staff loaf

=~ lack of organizational pressure on individuals to accomplish goals
- large amount of energy required to accomplish routine tasks

- personalismo: necessity of getting personal interventions

= hub-and-wheel task delgration: overcentralized control by key people
-~ excessive political interventions in caily operations

- lack of cost sensitivity within internal operations

- inability to adhere to schedules

- unreliable technical and support services

- failure to repair or maintain equipment, high depreciation

~ low nmorale of field staff

- deep social cleavages hetween categories of staff

Obviously, no one system will shew all these faults. They are, however, commonly
repyrted from many LDC adninistrative systems. They also represent types of weak-
ness which, while not easily seen con a short visit, nevertheless over a longer
period can greatly reduce organizational productivity. Since under LIC administra-
tion come ex~Spanish, ex-French, and ex-British systems, to the extent that these
problems are shared they must arise out of situational commonalities and not histor-
ical connections. Wran I find similarities between Argentine and Tanzanian imple-
mentation, these cannot represent a diffusion of specific managerial culture,

lore recent authors take a position mid-way between the two extremes. Kiggundu,
Jorgensen and Hafsi (1985) review 94 sources to reach the conclusion that those
which focus on the "technical core" of internal organizational operation find LDC
units tehaving like our own, while those looking at an organization's relationship
to its environment see major differences. Gable and Springer warn (1979:700) that
no simple characterization of "LDC management"” will account for the specific
natioral differences which they found influenced success in their four country
review of rice progsram implementation. Instead, they emphasize, we must look at
how programns relaite to their immediate contexts if we wish to predict organizational
behavior,
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Since throughout this paper we return again and azain to the issue of

organizaticnal productivity, the user dzserves clear justification why so

much space is devoted to a matter upon which experts do not fully agree,

Wny do I argue LDC organizational productivity is the central issue for

explaining African difficulties generally and the limited potential for

extension reform particularly?

In any system, organizational productivity becomes a central
question if tasks are difficult, if the outcome is especially
important, if the organization is large or the resources re=-
quired scarce, or if other interventions assume certain types
of organizational capability. All five conditions aoply in
regard to our topic,

There is widespread agreement among observers of rural develop-
ment in Black Africa that weak organizational performance is
here the crucial constraint (Howells 1979, Gould 1980, Price 1975).

In economies dominated by public enterprizes, there is no large
ard efficient private sector to substitute for shortfalls in
public agency performance. 1f public agencies falter, so does
the entire economy, This is in fact the situation in a majority
of the black African states,

The most commonly seen weaknesses in LDC management turn out to

be of a nature which strongly affects technical programs like
those in agriculture or medicine. To be effective, agricultural
services must be flexible, on time, responsive, and coordinated.
If these are the weak functions within the administrative system,
any agricultural service delivery system will be greatly hampered,

Unfortunately, these same weaknesses typically become more pro-
nounced as one mcves outwards from the center and downwards from
the provincial office towards the village. For the contact agents
in the agricultural extension services, these are very real prob-
lems indeed,

The kinds of organizational breakdown one encounters in the field
are very pervasive but difficult to document from reports origi-
nating in the kead office (usually located in the capital city).
They seem to arise in the process of day-to-day administration,
and tc be getting more severe as time goes on,

Since the African countries showing this syndrome of escalating
organizatioral difficulties are not closely related by history,
culture, or ideology, there must be situationai commonalities
which are the root causes of their functional veaknesses,
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3. Why Is Africa the Problem?

The adverse trends we have just described can be found in mary LDCs.
From a theoretical viewpoint there is 1little to distinguish between, say,
Guyana, Ghana, or Burmah. How then should we explain the continuing weak-
ness of economic performance in the black African states, particularly in

the years since 19757

1) First, while it is true that the trends reviewed above are world-wi&él

they find hightened expression in sub-Saharan Africa., A good number of the

poorer African states are at the moment grappling with all these difficulties--
and doing so against a background of depressed commodity prices and major
ecological or political upheavals. As African militarizes, the flow of
refugees between states is increasing~-and yet these are desperately poor
nations not even keeping abreast of their own food needs. If as has been
argued these trends are interactive, it should be anticipated that their

impact will be especially virulent in black Africa.

But why were the negative consequences not evident before 1975? Here
it is relevant that many African states achieved independence in the 1960s;
1375 often marks about a decade of initial policy execution., Usually the
colonial elite stayed on during the first few years, which, as it happened,
coincided with a wetter period when pPrimary product prices were strong. Then
came the Sahelian and Fast African droughts of 1972-79, the escalating energy
prices, weakening primary product prices, and several other adverse develop-
ments such as the wars in Uganda and Ethiopia. Also, most African states
tried to maintain fixed currency exchange rates pegged to the franc, dollar,
or pound. 3By the late 1970s a decade of internal inflation meant that the
local currency had become grossly overvalued, acting as a de facto taxing
device upon peasant producers of export crops. By this time, too, the effsact
of a politicization of the administrative cadres after Independence were

becoming visible--a point to which we will return below,

2) A second distinguishing feature of sub-Saharan Africa is its ecologi~
cal situation. Kamarck (1976) argues the general proposition that tropical
environments impose a larger energy drain upon constituent farming systems.
Once again, the factors he enumerates--rainfall and heat, leached soils,
pests, diseases, parasites, and so forth—while pan-tropical reach their

most heightened form in Africa. Many of the worst parasitic diseases known
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to man—sleeping sickness, river blindness, schistosomiasis, elephantiasis,
ascafis, helminthiasis, malaria, nematode infestations, leprosy, etc.—are
concentrated in tropical Africa, and seem to accompany human settlement

(Owen 1973). Plants suffer from a bewildering variety of blights, wilts,
rusts, streak viruses, mosiacs, scales, aphids, leaf hoppers, and other
conditions wnich depress productivity; introduced animals fare even worse,
Working in African agriculture, one comes to appreciate juut how fortﬁnaie
temperate zone farmers are with their hardy cereal crops and reliéﬁféﬁﬁbisture
regime. In Africa, the interactions are more complex, the lag-time before

new diseases arise is shorter, the number of pests and weeds grezter, and

in sum total the margin between success and failure that much thinner., If

we add in the constan! pressure of heat stress and the greater unreliability
of rainfall, we gain some appreciation of the crushing environmental burden
vhich is an ever present reality in most parts of tropical Africa.1 When we
find the peasants thickly clustered on Africa's plateaus and volcanic highlands
(wnich do not share all these disabilities), we should realize it is for

good reason.

3) The third distinguishing feature of African states (at least in comparison
to latin America ) is their recent liberation from colonial rule. African states
achieved independence in circumstances which: (a) gave the leadership an inflated
view of the efficacy of political means, (b) promoted a whole generation of
young.civil servants, who achieved office on the basis of education rather
than experience (the encadrement phenomemen), (c) confirmed these leaders in
their interpretation that the continent's weaknesses were principally of
colonial orgin, and, therefore, (d) raised popular expectations concerning
what the new governmenis could offer. African leaders (excepting Malawi's
Banda) usually see technical arguments favoring efficiency and restraint
as holdovers from the "colonial mentality". Some African countries have seemed
positively eager to disposses the immigrant traders, bankers, farmers, and
advisors who stayed on after Indeperdence. More than elsewhere, African states
emphasized rapid expansion of education at all levels. They have set high
targets in a deliberate attemp: to mobilize unconventional resources (whether
voluntarily or not). 1In the process, they have often ignored "sound" economic
advice--and seemingly averted the disaaters their advisors were predicting.

Throughout the 1970s in black Africa, politics came first,
lQuantitative estimates of the magnitude of African environmental hazards
are provided in the work of White, Kates, and others (White 1974).
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4) A fourth distinguishing feature of Black Africa has been the extreme
dualism 6f the economic systems. As Eicher points out, the African economies
are small ones because of comparatively low populations (in contrast here -
to #sia)., This intrinsic limitation is reinforced by the subsistence orienfa—
tion of the farming sector, which is mainly composed of hand cultivators
farming tiny acreages. African rural communities have insufficient cash flow
to support the secondary and tertiary sectors, so almost the entire national
market is concentrated within the enclave economy around the capital cities.
Education and mass services have in Africa preceded the commercialization of
indigenous farming. Thus when African leaders set ambitious welfare goals
followir.g independence, they were virtually guaranteeing that their states
would suffer from a continuing fiscal crisis. Then, having realized their
power base was the workers and salaried elite concentrated in the small but rapidly
growing urban sector, most African leaders proceeded to impose price controls
to protect urban consumers--thereby further depressing rural production. With
such small volumes to tax, the rates of taxation assessed on the export crops
have remained high, so high that many producers are abandoning the export crop
sector, The combination of high rates of population growth in the subsistence
economy coupled with high rates of protection for consumers in the monetized
urban sector becomes another "vicious cycle" ~-—easy to enter but very hard
to leave, The lesson is, as Eicher sees it (1962:160): "a simple but powerful
conclusion emerges from this experience--African states must overhaul the ine
centive structure for farmers and adopt increased farm income as an important
goal of sucial policy in the 1980s." But even he recofnizes the political
difficulty of carrying out this emminently sound advice (1982:165):

Looking toward policy reform, a word of caution is in order., Food
pollcy is every bit as delicate as family planning. The rice riots

in Monrovia, which left more than 100 dead in 1979, and the sugar

riots in Khartoum and other major cities in the Sudan...are reminders

of the narrow range of options for policymakers on food policy issues,

5) The fifth factor is a nearly universal characteristic of African
political systems: the multi-ethnic nature of the population coupled with
uneven rates of colonial development and artificial national boundaries.
Superimposed upon existing .inguistic differences--a country like Zambia,
for example, must try tc produce all its primary school materials in 8-9
languageg~—are often major religious divisions separaiing Moslems from
Christians, and Catholics from Protestants, Almost invariably certain

groups (sometimes comparatively small tribes like the Chagga in Tanganyika)
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took up education enthusiastically, and so were in a privileged position
once the job market was thrown open after Independence., Then there is the
pan=African problem of livestock keeping tribes, who often opposedreducation
and frequently straddle national borders., Firally, we have various trading
minorities——lLebanese and Hausa in West Africa; Indians, Pakistanis, Somalis,
and Arabs in East Africa--who may not even hold citizenship in the countries
where they reside. What all this means in day-to-day policy making is that
almost any routine administrative decision can acquire loaded implioca‘tions
because of sensitivities towards its ethnic ramifications. African.iééders
are already too prone to favor distributional over production policies; ethnic
polarization accentuates and rigidifies these tendencies into a permanent bias,
In addition, where most middle-sized commercial firms are controlled by suspect

minorities, few African leaders are going to turn towards the private sector

to_counterbalance or replace inefficient public sector institutions.

6) A sixth set of factors arise out of the emergent organizational environ=-

ment. In many African countries the commercial se.tor is weak and internally
polarized. The large firms are overseas trading companies from the former
colonial metropole, these days sometimes being replaced by multinationals,
Indigenous African companies arz usually still miniscule operations managed

by the original owner. The nearest thing to US style producer services were
the Asian or Lebanese traders, but these have been gradually squeezed out of
rural sector activity in the mistaken hope that their functions could be per-
formed by co-operatives or the newly formed public corporations. To fill in
for missing functions and to replace the departing minorities, African govern-
ments have established an enormous number of parastatal organizations. The
commercial ones have often been given fairly large capacity, under the mis-
placed notion they would realize major economies of scale and so repay the
extra investment. Instead, these organizations are typically inefficient

and inflexible. The predominant managerial style has become one of "personal=-
ismo," so that personal interventions are required to get arything done. Public
sector safeguards against dismissals of staff are also often adhered to.
Because parastatal staff control many scarce goods and enjoy the best benefits,
their joos are nignly sougnt after. Staff have become notoriously corrupt
(though here the West African countries and Zaire are worse than the rast and
Southern African nations), with a consequent further deterioration in overall
efficiency. Even so, the public sector remains predominant and its practices

set the tenor for most organizations throughout the econcmy (for more detailed

critiques see loris 1976, Howells 1979, Gould 1980, and Price 1975).
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7) The main production increases in African agriculture over the past
two decades have arisen from expanding acreages and not increases in farm-
level productivity (Anthony et al. 1979). There are several reasons.
the recent past, most technical change in African agriculture came through
the introduction of higher value export crops such as tobacco, cotton, tea
and coffee. These same crops absorbed most of the small amount of technical
research which was being done in the 1960s and early 1970s. As a consequence.
there have been few other technical innovations to extend suited 1o small
farmers' needs (Anthony et al. 1979:289). The prospects for irrigated
farming are much less favorable in Africa than in Asia, Groundwater yields
from tubewells are low, major rivers have few good storage sites, soils are
often extremely variable, main system irrigation agencies have a poor record,
farmers asre inexperienced in water management, and there is little demand
for crops near the most favorable sites. Without irrigation, many HYVs do
not outperform local varieties and the returns to fertilizers become marginal
if not outright negative., The other intensification measures recommended by
the contirest's research stations usually involve extra inputs of peasant labor--
which in Africa means unpriced female labor., Women's time is, however, already

a constraining factor and most African peasants have been resistant to adopting

sucn "improvements",

In Africa the traditioral solution to declining yields was for families
to migrate to the expanding agricultural frontier, a spontaneous process of
land-use intensification which accelerated during the closing phases of colonial
rule., It is significant that of the seven districts studied by the Stanford
team, the tnree shnowing the highest innovation rates--Kisii in Kenya, Geita in
Tanzania, and Mazabuka in Zambia--were all on either recently settled or re-
settled land (Anthony et al. 1979:291). At an earlier time other districts
like Tesr (Uganda) or Akim-Abuakwa (Chana) had also showed rapid improvement
but as of 1967-68 were no longer doing so. At the farm level, too, authors
have noted the cyclical and temporary nature of "progressive" farming: the
richer farms in ore generation tend to become fragmented and impoverished in
the next (Van Donze 1G82). Now that fresh land has become scarce, popula-
tion pressure is forcing arable farmers to move down the gradient into the
more marginal, semi-arid lands (l#isner & ihithi 1974). The drought crises in
Africa today are as mucn caused by the spread of high-risk farmirng into former

Pastoral lands as they are of overgrazing by the pastoralists (Franke & Chasin
198¢, Bernard & Thom 1981).
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4, Policy Implementation in Africa

1) A key aspect of the “Africa syndrome" is that while the various
problems seem manageable in irdividual instances--provided that détermined
correcctive actions would be taken-—~there is nobody placed to observe how
these effects interact when similar difficulties arise across the entire
sector. Frequently a problem which might be solved ir isolation s0on be-
comes entirely unmanageable when it recu.s hundreds of times., Aggregate
effects are by nature often invisible. Unless corrective actionéﬁéré?taken
early, the true dimensions of an emerging crisis will not be appreciated

until the situatior is already out of control,

2) Several of these trends are also uni-directional in their impact.

Wnile arising from independent causes, their effects accelerate the common
momentum wnich reinforces the negative conseguences being generated from
other, parallel trends., Such a causal network is especially dangerous,
because once it becomes established it becomes impervious to the usual
Kinds of managerial intervention which are feasible in individual instarnces,
Once the retwork has become interconnected and resonant, even when the
right actions are taken in particular instances there will be other trends
ir the environment which continue to cause the unwarted effects and there-
fore nullify the corrective action. Over time, the polarity increases

and the amount of effort needed to reverse the tendency soon exceeds the
capa:ity of any one agency and eventually even of the political system as
a wrole, 'This manarerial analogue of the economist's "pernicious cycles"
is outlined in Apperdix I, where it can be seen that many of the trends we

have just outlined are strongly interactive in nature,

3) The fact we understand what causes such problems in the individual
cases has tended to lull commentators into thinking if only LDCs followed
our micro perscriptions, a return %o a situation charzacterized by "virtuous
cycles" could soon be realized.1 Not so. While it is true we understand
the individual mistakes that start the system off in a negative direction,
wve do not yet have a clear understandirg of the interactions, nor do we
have any idea how to reverse momentum in the system once things go really
awry. “Yhat we can say is that most of the stock solutions-~devaluaticn,
decentralization, privatization, structural reorganization, better incen-
tives, deregulation, etc.--cease to be effective once the regative aspects

becorme interconrected to the degree that they are in many of the poorer LDCs,

1. . . . Lo ‘ . .

This assumption is the principle weakness of thne “orld Bark's arerda
for action to retolve the African impasse, as contained in Accelerated Zevelco-
ment in Sub-lnnaran ffrica (1961).
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4) In retrospect, one can see that a number of the long-run causes of
"bad" management in Africa have been the result of well-intended attempts
to accelerate development in tne short run. Several, indeed, consist of
politically dictated responses to perceived economic imbalances--e.g. the
premature and predominantly 'import substitution' nature of Africa's indqs-
trialization. Economic situations have been the root cause of many of
Africa's ills, but they are not seen to be so by either African national
lJeaders or external analysts. To local leaders, the need to break out of
external dependency was imperative and not a matter for hesitant experi-
mentation. Now matter how underutilized local industries are, having them
is an improvement over being lectured by economists concerning the theory
of comparative advantage while continuing to import leather shoes from ITtaly,
By the same token, these inefficient and unreliable local enterprizes fur-
nish the visiting economist with abundant procf the policies themselves were
i1l chosen. Somehow the nexus between situation and policy escapes rational
scrutiny under either side's viewpoint. To understand African development at
all in the 1960s and 1970s, we must begin by recognizing that the actions
which have bcen taken seemed rational in their immediate contexts, Of ten,
in point of fact, Africa's policies were designed by external western con~
sultants, e.g. the Mc Kinsey Company's pervasive influence upon the shape

of Tanzania's development in the early 197Ys.

5) This finding powerfully suggests that we have a repeating pattern of
situations wherein the aggregate, reiterative effects of short-run policy
choices are counter-productive to their intended impact, Such situations
are always difficult to deal with politically in the short term, for the
very reason that the long-run consequences are not clearly evident.

In instance after instance, the solutions to Africa‘s ills have, paradoxi-
cally, contributed to the continent's current difficulties., A few of the
many illustrations of this nature are:

* proliferation of districts to resolve local political conflicts

- "crash" short-term training to fill important new cadres

= attempts to double or triple capacity of suceessful projects

- expansion of benefits in parastaials to attract good staff

- expansion of training opportunities tc "solve'" youth unemploynent
It would seem that the objective circumstances of Afric-n rural d=velopment
have been such that again and again leaders have been arawn into sequences

of small decisions which eventuate in a terminal situation novody wanted
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or anticipated. (Since this same tendency is also often found in free-mark
economies, we snould not be too hasty to assume that market signals would
perform this task more prudently.) In this situation, any mode of analysi
wnich focusses attention upon immediate factors will risk Taking the situ
tion worse, not better. Thus a commercial businessman, a project economis
and a political leader would all be prone to make similar errors despite t

different ideologies they might represent.

6) In place of the policy-oriented analysis one usually encounters, I

therefore sugzest what we need instead is process-oriented analysis. The

mistakes being made are legion, potentially subject to an interminable
barrage of specific criticisms--most of them quite valid. But that is not

the point. What analysts have not been doing is to ask why are the same

mistakes getting repeated? For exampls, in regard to our hynpothesis above

the significant question is in what circumstances might we predict the lon
run impacts may diverge from apparent immediate consequences of a given ty
of decision? Instead of classifying policies as "good" or "bad", we might

then think of tnem as "dangerous" and "less dangerous",

Looking back upon the four years I spent inside the Tanzanian field
administration, I can think of a number of typical administrative decision

which nevertheless from this standvoint might be classified as "dangerous"

- Crisis or ad hoc decisions (often taken by the political leadership
when technical ministries have failed to resclve a problem) which
ignore the causal factors but merely transfer the costs to some
other locus in the system. In so doing, the causal situation is
left undiagnosed and uncorrected.

- Actions which set in motion feedback loops which may eventually
accentuate the very symptoms being dealt with.

= Allocations which while apparently necessary may be repeated by
many other actors independently, So that major unforeseen aggregate
constraints may emerge.

- Action sequences which follow one upon the other automatically but
which lack the property of giving clearcut signals if things begin
to go wrong.

- Policies which bring into being new but narrowly focussed interest
6TSYPS, e.g. privileged professions or a bureaucratized military fou

- Actions whose beneficial 2ffect depends upon other dev:lopments not
under planned control.
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Without making any attempt to be exhaustive in this listing, let me simply
point out that such situaticns are neutral in regards to scale: if a project

executive can make them, so also can the President of the nation, Here

is how Ollawa describes rural development decision-making in Zambia
(1578:82):

More often than not...policy issues and decisiors focus primarily
on dramatic short-run innovations to deal with immediate pressing
Problems rather than on long-range programs designed to tackle the
various aspects of rural development. Perhaps the most important
feature of this style of decision making can best be summarized in
terms of what Hirschman has referred to as 'the motivation-outruns-
understanding approach'. The peculiarity...is that certain major
policies are usually promulgated without fully understanding or
exploring in advance the probability of their implementation.
Rather, the political decision is made first and publically
announced, with the assumption that the desire to maximize the
princiole otjective will help mobilize the requisite resocurces
for its attainment,
Policy analysis might object that this is a had method for reaching
decisions; process~oriented analysis would ask instead why African presi-
dents sc comronly feel impelled to act in this way., The mistake is found
in so many different countries and contexts that there must be underlying
structural reasons why it occurs. Finding the root structural causes
which underlie persistent operational weaknesses is, then, the pla-ze

to start il we wish to understand why African development is going wrong.

7) 3ecause organizational structures look pretty much the same the
world over, analysts have been prone to assume they operate in the same
ways too. However when the symptoms of organizational malfunctioning
become widespread and persistent despite repeated changes in personnel
and in policies, one must look beyond the individual manager to see if
there are operatioral faults built into the system as a whole., Let us
try to list some of these "process faults" which can occur anywhere:

~ Monitoring faults: when the systenm operates without receiving

3ignal cues, or doesn't correctly interpret them, or if it
does fails to act.

- Bureaucratic terrilorianlity: exaggerated concern over following
'oft'icial channels' and respecting the fermal allocation of respone-
sibilities even to the detriment of achieving agreed objectives,

-~ Desiegn improbabilities: failure to seek out accurate information
so that new programs/plans miss key features, incorporats unreal-
istic targets, or in other ways are bound to fail.,
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~ Misdirected incentives: when incentives signals impinging upon the
individual cause actions which run counter to organizational purposes.

- Role inhibitions: when incumbents to particular positions feel them-
selves unable to carry out their formal duties, e.g. because '‘wrong
channels," "a political matter," "requires approval," etc.

- Inter-organizational matrix failures: tendency for breakdown of inter=
agency scheduling, coordination, ard cooperation; inability td agree
easily on Joint matters; inability to deliver reliably on agreements,

- Weak follow through: lessening or withdrawal of organizationél'support
at the implementation stage, inability to maintain pressure on field
staff to carry through planned activities to completion,

- Managerial/staff hemorrhase: continued losses of vital staff, damaging
rates of staff turnover or movement between assignments,

- Unresolved technical tie-ups: major problems of a capacity or engineer-
ing nature which are left unresolved, and which continue to sab .tage
other operations,

= Disencacement failure: persisting with weak staff, the wrong policies,
high cost operations, or other faults after their negative effect is
recognized.

= Unrealistic tarcets: the deliberate adoption of "best ever", unrealistic
or unworkable targets within routine decision-making (budgeting, etc.).

- Scheduling breakdown: when because of structured uncertainties individuals
either cannot make or cannot adhere to agreed schedules,

- layerine blockares: when communications and action commitments can no
longer be passed readily from one layer to the next internal to the
organization.

Anyone working in a bureaucratic organization will recognize many of these,
and will realize they are the kinds of bureaucratic weakness wnich the out-
sider cannot easily see cn a single visit. Nevertheless they have & huge

potential for destroying organizational productivity.

8) When, therefore, administrative analysts like Gable and Spring

argue there is nothing generically uniform to set 'third world' systems
apart, they are surely correct. Formal structures do not of themselves
cause the operational difficulties we see on every side in Africa., Nor

do all countries chow the same wcaknesses with the same intensities. The
variables which distinguished Asian rice programs in the Gable and Springer
study included (1979:690—700): 1) organizatioral structure, 2) administra-
tive coordination, 3) degree of top-level support, 4) differing priorities
assigned to aariculture, S) quality of human resources, 6) degree of pressur
put on personnel within their systems, 7) whether officials had an urban

or rural backsround, 8) career opportunities within the service, 9) levels
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vity in Africa is that individual managers are put in situations where

their rational responses will nevertheless sabotage the attainment of

larger collective goals.

The situations which trouble African administrators can be inferred
from the trends listed earlier. They come in a bewildering variety, in-
cluding incidents such as: »

~ Appointment of highly educated young men without experience to work
Over experienced older men with 1ittle higher education.

- Inability to fire junior staff even when negligent because they are
related to higher officials or political authorities,

- Kates of annual irflation that run between 20 and 200, but sometimes
no allowance for inflation in project costings.

- Losses of key staff at critical Jjunctures because they are going
overseay for training, then not getting them back when they return,

- Almost all operational resources exhausted by staff salaries, so
that field services must operate without sufficient recurrent funds,
fuel, vehicles or equipment,

- Irnability t» make planned and announced field visits because at the
last minute vehicles or fuel are not available.

- Equipment that is down for 6-12 months waiting for arrival of spare
rarts from overseas,

~ Stealing of parts off new vehicles in transit so they arrive in un-
usable condition,

- Private builders who take 3-5 years to complete 1-2 year ccntracts
because of unanticipated national shortazes in materials.

—~ Budgetary requests that are routinely cut by arbitrary percentages
so that one must always over-estimate future financial needs.,

- Acute local scarcities, so that political intervention to save other
5till more necessary activities becomes commonplace.

Any manager with African field experience could expand a list like this to
run for pages. The difficulties one would find on such a listing are these
days common to virtually the whele of Africa, save perhaps Botswana and a
few Francophone countiries, There is nothing particularly Tanzanian, or
Sudanese abou such problems, nor are they distinguishable according to
the ideological orientation of the ruling reginme. If we are to generalize
about trends, we mipht nazard a guess that capitalistic-oriented nations (Zaire,
Nigeria) get into difficulties because of rampant corruption whereas socialist

states do when attempting too much too soon, but the end systemic result will

be remarkably similar. It is just the rates of deterioration that vary.
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10) Our extended analysis into the causes of low administrative

performance in Africa suggests several policy implications:

- For reasons not entirely clear, administrative malfunctioning seems
to amplify the worst tendencies within the accompanying development
ideology, e.¢. in militaristic regimes it increases coercion; in
capitalistic regimes, corruption; in tep-down systems, bureaucratic .
rigidity; in .ocialist regimes, inefficiency.

~ Since the causes of malfunctioning are not particular to any given
ideological orientation, it is foolish to use this as the criterion
for channelling technical assistance. It is also futile to do so.

- The severity of observed trends is increasing over time, but newly
independent nations seem to enjoy an initial decade when rationally-
chosen policies have the intended effects. They should thus try to
learn from the others and avoid actions which accentuate systemic
malfunctioning. So far, such learning has not taken place.

~ Once systemic malfunctioning emerges across the entire agricultural
sector, particular choices of policy have diminishing influence., 1ln
such situations, systemic tenden:ies must become the overriding concern
in policy analysis,

- When systemic malfunctioning becomes entrenched, the main hope for
improverent must rest on the identification of "process interventions"
which will change how the system works (in contrast to structural inter-
ventions which change how it looks).

~ Some of the standard bureaucratic reforms such as making individuals more
accountable or giving more training to individval cadres may in the over-—
all context simply make tne malfunctioning worse,

- Because the problem of low organizational productivity cross-cuts the
entire spectrum of national institutions, tactics which do work in one
sector are likely to be useful in others as well.

=~ We should not expect that particular organizational forms—-''the T & V
system," "KTDA-type agencies,'" '"package programs," etc.--will produce
equal results in other national settings. It will be the quality of
implementaticr rather than the program model which influences success.

= This means that the design of new policies and rural cevelopment pro-
grams requires extraordinary amcunts of analytic skill and local sensi-
tivity. When it comes to reforming situationally-generated malfunctioning
without changing the situations themselves, there are few €asy answers.

-~ On the international scene, we have neither much expertise nor a base of
relevant research knowledge to guide in how “process interventions" can
be found and applied. Present expertise is worse than useless.; it in
fact perpetuates the very problems LDCs need to escape,
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11) For the sake of logical symetry, let us briefly summarize the types

of process interventions which are needed within African administrative

systems. (These will reappear in greater detail in Partlllof this paper. )

At a minimum, African leaders can be urged to stop taking actions which

are bound to make systemic functioning worse, e.g. huge investments in
single projects which will absorb enormous amounts of foreign exchange, etc.
The difficulty here is that the negative effects tend to be of an aggre-
gate nature, not visibly connected to their real causes.

Identification of the critical verformance sectors--particularly short-—
falls in either foreign exchange earnings or food production--where weak
output directly affects many other decisions within the economy., Some kind
of intelligence capability must be created to warn of impending difficulty
earlier in the policy-review process, and also to insure that actions
affecting the critical factors receive top priority.

Recify for mirsing sigrials within the national decision-making system. The
main need is to insure that domains critical to nationnl development are
kept under continuous monitoring.

Modulate the incentives to which administrative staff are responding in
ways which will encourage the desired managerial behaviors. Of particular
interest saould be how people are recruited, posted (assigned), and promoted,

Improve the budzetary nrocedures to take advantage of their leverage effects
within the system, to unify investment and recurrent budgetary planning, and
to shift pressure towards implementation ratiier than new projects.

African states should also allow market mechanisms to do those things (like
determine prices) which they do well. Private enterprize should be allowed

to compete with and thus improve public corporate performance,

Devise and institute methods for transfer price accounting which can be
applied to internal agency activities. This would help to keep overhead
costs under tighter contrnl by charging for benefits where they are con-
sumed rather than externalizing these costs into the general overhead.

Direct a frontal attack on low productivity institutions. Here the focus
would be to gain genuine benefit from the operation of major publiec agencies
(1ike universities or railway systems) which are already funded by not per-
forming well,

Pind ways to make routine administration less energy intensive insofar as
demands on the time of middle and senior-level managers is concerned, Of
particular importance is to begin to scheduvle activities reliably, so that
the system's overall predictability improves,

Create a sense of organizational excitement, a shared feeling among indi-
viduals that prcblems can be solved and that their personal contributions
do make a difference.
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5. Extension Implications

1) African governments cannot apparently count upon HYVs as an easy
answer to their need to boost on-farm productivity. Likely increases from
techrical recommendations will be in the 20-5(% range, rather than the
1C0-200s% where innovations will sell themselves. When added output is, _
say, only 20-25% above current productivity, careful feasibility testing
is essential since slight changes in input pricing or comparative attractive
ness may erode an innovation's apparent advantage. Organized extension
work is also more critical when the benefits of adoption are modest. So

also in regard to irrigation: large gains cannot be expected.

2) African peasant producers have quickly responded to higher prices
and new economic opportunities. The continent does not yet have the en-
trenched landlord classes one finds in Asia and Latin America. There are,
however, large ard unexplained differences at the lccal level in on-farm
ﬁroductivity (which does not seem associzted with farm size). When rural
areas display suchua wide range in farming efficiencies, the aim of the
éxtension services should be to bring less productive farmers up to the
levels of the better ones--a classic extension tasks In these respects,

Africa offers a favorable setting for traditional extension activities.

3) A general problem in African communities has been the poeor organiza-
tion of credit, input supplies, storage, and marketing. Weaknesses of this
nature are so widespread that they almost inevitably enter into extension
service functions—either directly as a formal responsibility, or indirectly
as extra tasks undertaken on the side by the change agent in order to main-

tain momentum in the official Progranis,

4) The weakening trend in terms-of-trade for African farmers who want
fertilizers, fuel, machinery, and spare parts has made commercialized farming
marginal in many remote areas where even a vecade ago 1t seemed attractive.

It is extraordinarily difficult to make large-scale mechanized farming pay
under African conditions (the exception being a few plantation crops which

are grown on large, highly organized estates). In general, we do not encounter
marked economies of scale in African farming. Under the prevailling condi-~
tions, it is essential that agronoric researcn programs should be reoriented
away from the type of input-intensive, high cost, high volume farming wnich
American experts usually recommend. African farmers need varieties that can

be grown with nonchemical fertilizers and pest control.
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5) We can also predict that African extension staff will have to work
against the grain of current trends: the intensification of high risk plow
farming in semi-arid lands, the '"backwash" effects of unplanned urtaniza-
tion in a very poor society, and the continued resistance to higher.food
prices in the urbanized sector which constitutes each nation's main internal
market. The 'vicious cycle' of impoverished, subsistence farming which these
conditions reinforce will continue to Ve the extension worker's greatest
single obstacle. There are large zones--not only the huge Saheliéﬁhggit,
but also the overpopulated highlands of Kenya, Ruanda, and Burundi--where
a majority of households live on the precarious edge of total and absolute
poverty, where even small adversities can generate major social problems,

It will take major, sustained breakthrouchs simply to hold rural development

at present levels,

6) There are hintu here and there of new technologies which might just
have the potential to avert the worst effects of present trends. We could
explore a switchover to Asian dry area crops (gfams, peppers, chick peas, etc,.);
the Jojoba plant might be suitable for combination with livestock production;
there are indigenous crops (amaranths, yams, etc,) which have high calorific or
nutritional value for a small labor input; new tree czops (Lucinaq, etc.) seem
promising, and so forth.1 The major difficulty with all such ideas is the
long lead time and large investment required to prove that a promising idea
is actually commercially viable. At the moment, neither private industry nor
the government research stations have the kind of focussed, large-scale adaptive
effort which could translate these nebulous possibilities into practical realiiy.
The truth is that Africa does not yet have a proven technological base which
can be relied upon to arrest the present negative trends., Without such a base,

African extension services stand little chance of making much difference.

7) Permeating all field activities and all extencion égencies is the
severity of Africa's administra!’ 2 malfunctioning. While a few countries
have tried to maintain inheriteu *undards of administrative capability~—rotably
Malawi, Botswana, and Kenya-~most have been unable to do so. The marked deter-
ioration in service management has particularly adverse effects on agricultural
extension, which depends on cooperation from other agencies and puts its staff
at remote and inaccessible sites.

Cf. the National Science Academy's Underexpnloited Tropnical Plants; also
Leakey & VWillis' Food Crons of the lowland Trovics.

2 -
Wortman & Cuzmings (197&:186-226) give a chapter on how to organize such

"forced-pace campaigns", but their ideas cre only feasible once a new technology
has gone through its developmental phase.
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8) Nonetheless, African states have for the most part opted to give
Ministries of Agriculture and allied parastatals the principal responsibility
for providing farm-level extension functions. (Here the Francophone states :
do differ somewhat, having encouraged multinational private agencies like
CFDT and SATEC, see Anthony et al. 1979:230-231.) 1In most of Africa, the.
words "extension service" have a concrete meanir~ which has been lost in
the developed nations: a large, hierarchical, public sector bureaucracy
which tries to station representatives in every rural community. Because
immigrants dominated the commercial sector, no consensus is possible about
reverting to private-sector alternatives except perhaps in regard to low
profile voluntary agencies like OXFAM (which has a particularly good reputation
in Africa). Yet the form of organization being maintained at such great
public expense is one we can predict will show low effeciiveness for

performing the functions it has been given.

9) There have been some African success stories, where public sector
agencies have accomplished ditficult extension tasks. It is noteworthy
that most such examples come from the early 1970s, which was the highpoint
for African development to date. Three well documented Kenyan examples
include the KTDA, which introduced smallholder tea production (a task Asian
organizations had failed to accomplish successfully); the Mwea Irrigation
Settlement, which got landless Kikuyu to farm irrigated rice under tight
Supervision; and the Nat:onal Maize Program, wherein the Ministry of Agri-
culture working closely with its own resecarch station and private suppliers
successfully introduced peasant grown hybrid maize. Examples from other
countries could no doubt be cited. Pending field verification--I can vouch
for the Kenya exanples, which I visited personally--one might look at the
Nigerian Tobacco Corporation (Ekpere 1973, Barrison 1969), Ethiopia's CADU
Project (Cohen 1975, Nekby 1971), and Sudan's Gezira 3cheme (Gaitskell 1959,
Barnett 1977). The depressing aspect about the later 1970s and early 1980s
has been the retrogression within even these "successes". Somehow the long=-
run maragerial, institutional, and economic factors have been such that
they undermined organizations which initially showed high levels of perfor-

mance, Today, perhaps only the KTDA remains oroadly successful,
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In sum total, then, Africa presents us with the paradox of farming
situations suited to ficld extension work of the classic kind, but overall
trends reducing extension effectiveness and organizational structures
that sharply limit the field agent's achievements. We see a clear need
for flexible, low level expertise and community assistance--a need that
for historic reasons the commercial sector cannot supply. Butuwe also .

find overstaffed, top-heavy, resource starved bureaucracies wlthout

- I

effective technologies to extend and with little beycnd staff salaries to
work with. To advise how such situations can be improved within present
political, fiscal, and agronomic constraints turns out to be an extraordi-

narily demanding task, one I feel I have not fully discharged in this pape:

The dirficulties in agricultural management witnin LDCs closely
parallel those in other technical fields, such as mecicine or family
plannirg., Hear, for example, Austin's itemization of +he causes of

the macagzement protlem in family planning programs (1981:357):

First, in developing nati-i1s there is a chronic shortage of
profescionally tr vined administrators in all fieids of activity.
second, family planninag programs are usualily wtaffed crimarily
by dcctors, nurses, and social workers--persons wrho have gcod
tecnrical qualifications but who often lack manacgement skills
ard exverisnce. Although such a lack may rot nresent a cri .:2al
ohrri,r to success in the early c2ares, it almest inevitesly
eccmes a randicar as the pro.sram g+ .JS and the administrative
reculrements ex:s‘”. “hird, the rapid and sizable ,rowih char-
acterizing rary fanily planning prosrans would uvlace severe
demandr on even exoerienced acministrators, especially riven

the paucity of resources and often nOotllF environments...
Fourth, n.opram implemerntation on a national scale ofter in-
volves a multiplicity of relat: vely autoromous orzanizntions,
the cocrdination of which further complicstaes the administra-
tive task.

(J

4

We have already identified these same four factors as causes of the
manazerial problem in asriculture, so it would ceem we zr2 dea aling
with a functional syndrome more related to the context of develop-
men* than its specific content. If so, there is a prespect that
causal explanations derived from agricultural sector rerforrmance
may have wider anplicability to «ther aspects of natioral develop=-

ment in the pcerer LICs,


http:su.cc.ss

-31- Moris

IJ. EXTENSICN AND TECHNOLOGY TRANSFER

1. Extension or Technology Transfer?

For our purposes in this prper, agricultural extension is aefined to
mean the linking of farmers to producer assistance vhich meets farm and rural
needs. It is often a 'top-cown' function, wherein public sector agencies at
national, provincial, and chen district levels seek to extend their influence
to rural communities and ultimately to individual farmers. However, it can
also be a 'bottom-up’' activity, when farmers individually or in groups seek
out types of assistance they need. The core idea is the linkag. aspect: that
by orgarized action farmers are brought into contact with kinds of assistance
--irformation, services, diagnostic advice, new skills--which farmers indivie

dually would not otherwise enjoy.

By conceptualizing extension as a linking activity we are able to en-
compass several rival views concerning what the proper role of an "extension
agent" should be. In the literature, one finds seven overlapping definitions
of the extension function. These include:

1) Extension as a conveyor system for technical information,
2) Extension as the organized diffusion of innovations.
3) Extension as giving farmers new skills (adult education/training).

4) Extension as supplying services (seed certification, market informa-
tion, artificial insemmination, etc.) needed by the farm community.

5) Extension as identifying and resolving rural problems (the so-called
"vacume" or "catalyst" model).

6) Extersion as the organization of farmers to do things jointly which
they canrot achieve individually (the "group action" model),

7) Extension as putting farmers in touch with types of specialized
expertise which they require, such as soils' testing or disease
diagnosis (the "linking function" model).

In summary form, we see that extension is varicusly thought of as being mainly

information delivery, training, service supply, or farmer organization.

A broad definition is essential to avoid the sterile argumentation
which one often finds in discussicns of what ought to be done in extension
work, It should be obvious that farmers, and farmirg communities, differ
greatly in the specific kinds of assistance they require-~both at one point
in time, in terms of their farming systems and various personal situations,
and over time as the farmii.g system becomes commercialized and the level of

aggregate demand rises, For example, ranchers will need farm services —-
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disease diagnosis, pest contro., forage planning, and feed availability--which
are quite different from those required by the smallholder or the irrigation
farmer. ‘Where farmers are illiterate, poor, and scattered, extension must focus
on training and the diffusion of innovations. In other places, there will be
congunity-level problems (unreliable water supplies, disease outbreaks)
necessitating group mobilization., And in all of these instance, fhe nature

cf assistance needed will change as the volume of production increases_and

farmers become more skilled. Under high volume, commercialized farmiﬁg'-
many producer services which in a subsistence farming setting must be
publically supported can be offered instead by private firms. Thus there is
nNo single "best" or "correct" extension role: larming systems are highly

dynamic, and as they change so too does the kinds of assistance they need.

We can, however, identify certain common components which enter into
making agricultural extension an organized activity., First, there is the

farming system being served. This may be homogenous or heterogeneous, mono-

Crop or mul*i-crop, subsistence-oriented or com.ercially-oriented, large-scale
or small-scale, mechanized or non-mechanized. A1l of these distinctions have
definite implications concerning what kinds of assistance farmers need; so
muck so that many agronomy texts simply classify the whole system by refer-

ence to its dominant crops. Second, there is the degree of client orzariza-

tion among the farmers being served. Here enter the rural sociologists!
variables: types of family system, land tenarcy, formal groups like co-opera-
tives, social networks, and community leadership. Third, we often have a

resicent change agent--somebody who bears specific responsibility at the

local level to see that needed assistance is actually offered. Change
agents may be salaried or non-salaried, vart-time or full-time, farmer :
chosen or rominated, public sector or private, permanent or temporary,

from the area or strangers. Fourth, ywe can look at extension tasks, the actual

2ssistance being offered: information, technology, trainirg, advice, ser-
vice, mobilization, etc., Fifth, there often will be supra-farm agencies
which provide this assistance to the change agent: what can be termed the

extension organization or alternatively the service delivery system, 1Ihese

may be public or private, subsidized or cost-recovering, multi-functional
Vs. single purpose, centraiized vs. dispersea. Sixth, the more complex

kinds of assistance require inputs from various other agencies and linked
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production services: what I will term the inter-organizational matrix. In trop-
ical agriculture, because of the diversity of crops and environments and because
of the changing mix of farm activities over the cropping cycle, the inter- ‘
organizational matrix tends to be quite complex. Its reliapility and efficiercy
may become as important for extension success as any of the other components

in the process. The seventh ingredient is comprised of community-level

infrastructure and characteristics: aggregate cash flow, available commercial
services, transport, and a whole range of subsidiary considerations which are’
taken for granted in US farming, Eighth and last, we may also have access to

technolorical innovations as the focus of extension effort.

This simplified model suggests several preliminary observations: 1)
The productivity of extensicn work depends in large part on the behavior of
the total system rather than on the output of a single component. 2) Where
so much variation exists within sub-components, we can expect tc encouter
rather diverse organizational solutions within the service delivery compo-
nent. 3) The process of economic development fundamentally affects several
components, and so strongly influences system design. 4) Some components
represent large investments of a relatively permanent nature. 5) Once
national systems for agricultural extension are in place, LDC policy-makers
will be reluctant to consider switching to entirely different types of

systen,

Je should reccsmize that wnile technology transfer may be the major
focus in some extension programs, there are other contexts where it may

have only a minor role. Exumples of common extension activities where the
technology transfer aspect is not promirent would be: provision of market
information, various planning functions, organization of input distribution
and crop storage, diagnosis of on-farm problems, getting farmers to cooperate
in joint activities (like digging irrigation furrows), or taking group action
to resolve community problems, Feedback from the farm-level is another vital
extension role which does not fit neatly into the "transfer of technology"

conceptualization.

An emphasis on technology transfer as the principal function of agri-
cultural extension makes sense at the middle stages of rural developmert,
after jinfrastructure exists and there are institutions in place to generate
and to support the technologies being extended. That this is so can be seen

from our own economic history in the USA, where although the reaper was in-
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vented in the early 1830s it did not become popular until the 1850s when farm
sizes were larger and harvest labor was becoming scarce (Paul David's arguments
cited in Rosenberg 1982:22), In US farming, output per worker more than
tripled between 1840 and 1911; cf this, 60% can be attributed to mechaniza-
tion, with two irnovations alone--the reaper and thresner--accounting for

70% of the total gains from mechanization. The spread of mechanization in
England after 1850 was, by way of contrast, slow. England's farmers ;orked
small fields on hilly land, often split by numerous hedges, irrigafiﬁﬁfrurrows,
and other obstacles, and their activities were constrained by comnlicated

legal and institutional arrangements (Rosenberg 1982:23), We can see immed--
iately why "extension work" in Engiand has tended to emphasize farm planning
and carefully adjusted crop advice, whereas in the US we think of it as being

primarily comprised of technology transfers.

Our model can also explain why American advisors so persistently mis-
Judge extension needs and capabilities in LDC contexts. Americans see exten-
sion as being primarily an educative function. This definition reflects
"sevcral emergent features within US agriculture: 1) Historically, the
"moving frontier" made it unecessary to accomodate to resource constraints
in the irital stages of US development. 2) By the early 20th century, US
farmers had benefitted from new technologies and needed little further con-
vincing that technological change could be profitable. 3) In the central
heartland by the time farm sizes began to increase dramatically, industriali-
zation could absorb the population outflow. 4) Farmers considered themselves
the social equals of their advisors and trainers, and were in a position to
exert upwards pressure upon the busiresses and colleges serving them. 5) The
large increases in productivity made it feasible to commercialize many pro;

ducer services (seed distributior, etc ) at an early stage. 6) Producer

services have generally been eflicient and accessible. 7) Farmers ard their
suppliers have enjoyed the benefits from rapidly evolving technologies, which
in turn were supported by publically funded research., 8) Farmers have often
received transport, water, and energy at subsidized rates, augmented in recent
decades by subsidized credit, price supports, and tax-write offs. 9) The land
being cultivated was some of the richest farmland on earcn, growing well estab -

lished cereal c¢xops wnich proved to have a large potential for yield increases.
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This description does not apply to all American farming, obviously, but it
does fit the general trend evicenced in the mid-wes* .rn heartland, where
the great land grant colleges were located and US extension work took organized

form.,

These are, then, very special advantages. Where in develcping nations
similar features were encountered--e.g. among North Mexico's Sonoran vheat
farmers or in North India's rich Punjab plain--the US "extension" approach
based on direct contact between idealistic agronomists and enthusiastic local
farmers has been wondrously effective. But elsewhere the US model has not
transferred easily. It seems that the basic sameness of agriculturzl field
tasks the werld over--seed selection, ploughing, irrigation techniques--has
blinded experts to less visible differences in the total system., Most US
extension training emphasizes proximate decision-making at the farm and
community levels, e.g. "extension methods" and "program organization." This
conceritration on farm-level issues makes sense when farmers have access to
capital, when the overall farm services are efficient, where there is avail=-
able tecnnology to extend, and where farmers are a relatively homogeneous and
non-exnloited group. Outside of ‘his kind of setting, the US trained exten-

sion specialists find their approach offers littie analytic guidance.

Let me stress, therefore, that contexts matter a great deal when we
are diagmosing extension needs, designing field programs, or offering farm
level advice. Throughout this paper I specifically address typical African
extension situations, the ores I kncw best from nearly 20 years of direct
personal involvement in kast Africa. I do krow the literature well enough
to state unequivocably that a different paper would be needed to address
either Latin American or Asian needs. On those two continents the higher
quality cf producer services and the better organization of international
a2s well as in-country agricultural research makes a technology transfer
approach far more attractive. It may disappoint users of this document
to be told that in Africa. to the contrary, we do not yet nave effective
techrology generaticn and suppert institutions except in a few, favored
areas like central Kenya. Thus the focus of this paper is necessarily
upon how donors might go about the difficult task of creating such

capabilities within Africa's existing institutional networks.
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2. ¥hy Take Extension Seriously?

The case for giving serious attention to the problem of LIC-exctension

effectiveness rests upon the following arguments:

1) Contrary to statemen*s by ths. raticians, in actual fact agricultura.
extension has sometimes been a key ingredient in stimulating the transfer
of technology. The "success" stories include 2 few large-scale prograrnis like
Kenya's hybrid maize or the Philippine's Ma:.gana 99, and many smaller.-pxamples,
These are sufficiently well documented to show that when the technoloéj‘works

and activities are zarefully organized, extension can be eflective,

2) With a few exceptions, LICs have comparatively large Ministries of
Agriculture, Usually these ministries bear the primery responsibility within
their countries for ronitoring and assisting agricultural development. The
creops being grown are oftien of critical importance, since they may be the prin-
cipal foreign exchange earners upon wnich many other initiatives depend. The
existing institutional commitment is large: in India, for example, we are told
that by 1968 there were over 6,000 agricultural extension officers with another
1€,C00 in related fields (such as livestock hushancry, irrigation, and coopera-
tives), all giving orders to some 58,000 village level workers (Sheroi 1975:67).
To produce this army of salaried advisors, India at that time operated 120
trainirg centers for village-level workers, 3 extension training institutes,

45 extension wings at agriculturnl colleges; anc 15 gracuate departments of
extension (fxinn & Thorat 1972:28). These d¢ays even a poor country like
Tarzania will have approximately 1C,C00 salaried ministry and extension workers
and will operate 13 agricultural institvtes, 5 naturazl resource institutes,

10 crop parastatals, 8 livestock parastatals, 4 agricultural implement para-
statals, and several clus:ers of agricultural research institutes (Moris 1982).
Similar figures could be obtained from many other countries: Nigeria, Kenya,
Zaire, Ghana, etc, The point is simply that in aggregate within any single
country one usually finds a large investment in agricultural extension andl
training institutions. Purthermore, over the short run this remains a rela-
tively permenent commitment not subject to radical alteration., The choice
facing donors is not whether any particular country reeds public secicr exten-
sion services, but rather how, given existing investments, existing institu-

. . 1
tions can be made more effective,

lA further incentive for donors to lock at the productivity of these insti-
tutions is the research firding that in at least the internal operations of such
organizations, many "western" managerial findings do apply (leonard 1977, Kiggundu,
Jorgensen & liafsi 1983),
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3) A root problem is that in the early stages of agricultural development
commercial services offered to farmers are often not a paying proposition, There
are several reasons why this should be so. Farm sizes in Africa and Asia are
often small——miniscule by US standards. Where farmers are producing largely
for subsistence, the cash flow within the community will be too small to suprort
secondary farm services (no matter how vital these might be to producers), "The
demand for services will be concentrated in small pockets, and will vary season-
ally... For a whole cluster of reasons, then, the private sector simply does
not step in to perform the role it may later take on once demand is monetized

ard tke volume of trade is large,

Wiriters ofien do not recognize that agricultural extension is a phase
goverred function. Unlike most other comporents in the development process--
varietal research, professional training, credit, irrigation, etc.--extension
becomes more and more marginal once cormercialized farming takes root and
a complex of private agricultural support services have come into full opera~-
“ion. (This is, in fact, why most US "extension" programs have long since re-
defined their own functions to emphasize off-campus academic instruction or
social events like Chamber of Commerce dinners.) 1In Germany, for example,
there is nothirg equivalent to formal extension work as we used to know it in
the USA; the commercial suppliers do it all. Even in the USA, it is mostly
the older generation of professionals, perhaps recalling their own farm boy-
hoads, who still understand why an "extension service" is initially an essential

part of the development process,

Yet for those who care to look, the record of activities in the USA
shortly after the turn of the century bears more resemblance to the situations
in 1DCs than it does to our own, highly mechanized agribusinesses of today.

We have long since forgotten that the threat which brought Seaman A. Knapp

and other pioneer county agents to the fore was the boll weevil in the US South—-

a threat which only determined public action in sponsoring a package of improved
husbandry innovations was able to counter. Or that on Knapp's famous initial

"farm demonstration" at Terrell, Texas, a key ingredient was his negotiation with

local bankers of a guaranteed support rayment so that participating farmers were,

in effect, makinz a riskless choice—a lesson which even large development Dro=-

g€rans have had to re-learn in the 1970s, e.g. *the Cacqueza Project (Scott 1970:269-15}

It is with good reason, then, that Scott titles his history of the origins of US
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extension work The Reluctant Farmer. The main issues of the time revolved around

matters like the amount of territory one agent could cover, how to coordinate the
efforts of multiple agencies, how to organize, support, and supply the farmers'
institutes which were springing up around the country, wno should teach in the
farmers' institutes, and how all of this activity should intermesh with the parallel
establishment of experiment stations and the land-grant colleges (Scott 1970:106-
110, 138 ff, 227-229), It is precisely such matters which engross the btgff of
Ministries of Agriculture within most LDCs today; the fact that for us in America
these are dead issues in no way proves that the same situation obtains in develop-

irg nations,

-

We must also recognize the equity argument. There are now sufficient field
studies of the transition frem subsistence to commerical farming to show that
minor differences in how the process occurs can have a tremendous and lasting
effect on peasants' welfare (Eder 1982, Critchfield 1681, Wolf 1969Y). The HYV
programs in India and Mexico ignored this aspect, and as a consequence existing
rural elites capiured many of the initial benefits (Criffin 1974, Pearse 1980).
In the lonser run, it has been those countries like Japan and Taiwan where
acctss was most evenly spread which have generated the largest conéinuing gains
in agricultural productivity. Thus organized extension work at the initial
Stage of transition into commercial farming #hould be used as a policy instru-
meat to widen participation and thereby offset trends which would otherwise
yield a dispcssessed class of agricultural workers before the national economy

car. absorb thewm into alterrative occupationg,

4) In regard to technology transfer, it does also seem that research
instituticns cannot do the whole task alone--excepting perhaps those few
"miracle" innovations whose benefits are so great they will spread themselves,
Pore commonly, yield improvements in the range of, say, 10-40%, require care-
{ul field testing under many envirorments. Typically, a research institute
has neither field staff spread throughout the country nor adequate under-
standirg of localized constraints. There is also the need to report disease
outbreaks and to coordinate the supply of inputs. The reason these are
classically extension rather than research furctions is that they require
resident field staff dispersed over a wide areas. The currert terdency to
fund new research institutions without insisting upon close linkage to allied

extension services is, in my view, foredosmed to failure.
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5) Organized extension outreach continues to be a significan: component
in many technical assistance projects. Admittedly, there is danger this
function will get sacrificed to other expediencies once projects are
on the ground--but that is all the more reason to maintain systeratic moni-
toring of extension effectiveness. The central place of presumed extension
impact within a project's 'log-frame' ought to dictate that the maximum '
organizational pressure will occur in the final third of a project's life,
when all components are in place and projected outputs begin to materi-
alize. In point of fact, because projects are often late in getting established,
at just the time when genuine extension work begins to occur many projects
lose donor support. The benefits remain paper targets, never physically enjoyed
by the projected beneficiaries., It is not, therefore, a question whether or
rot to have organized extension outreach--the issue is instead whether
the many present investments which are predicated upon effective extension
outreach actually do pay-off. It is my observation of both USAID and %orld
Bank African projects that the softness of project planning and implementation

in the extension spnere is a critical weakness contributins to the inability

of most externally assisted prosrams tc sustain their projected benefit

streanms.

6) Agricultural extension has the potential to becone a professional

'home ' for specialists in agricul tural maragenent. At present, those interest-

ed in azricultural sector management have no real base witnin the US academic
and professional system. At conferences on this topic I meet people who other-
wise are never in contact. Some identify as development administration spec-
ialists, others as economists, others as agricultural economists, and a few as
apolied anthropologists. It is indicative that US agronomists and "extension
educators" show almost no interest in LIC agricultural management; neither do
US rural sociologists. Kopnel and Beal found in a recent survey of 26 US
graduate rural sociology programs, only a handful still maintain international
interest (1982). As they subsequently noted, ™one implication is that there
are vitually no openings for new faculty whose prime interests are international®
(1983:2). When donors need expertise on this topic, the people available are
often only partly prepared or else rmust be disengaged from other professional
interests which carry greater immediate career prospects, And yet the field

problems are complex, requiring a high level of skill and sustained attention,
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7) Another major reason for strengthening extension capabilities is
the vastly increased potential offered by new communication and data pro-
cessing technonlogies: instant photography, the casette recorder, the video-
recorcer, TV transmission, and microcomputers. In tcday's world, even Peru=
vian peasants own television sets; while among Yemenites TV sets may outnumber
radios! Looking ahead one can foresea that during the 1980s: i)_rural resi-
dents around the worlda will leapfrog formalized instruction to become a growing
TV audience; ii) nations will broadcast whatever materials they hagqugadily
at hand; and, iii) young professionals will return home the proud possessors
of microcomputers whose vast data analyzing capacities will probably remain
largely underutilized., Thus we do not need to do anything to create the poten-
tial: it has already arrived. The question is, instead, whether we wish to
tap this potential to accelerate technological learning. If the answer is
"yes," we come back inevitably to a need for a more effectively organized

extension input,

8 ) The final reason for giving extension greater prominence may be
the most important. We have argued that "hard" technologies often do not
readily transfer in the African setting. The implication is, therefore, that
local decision-makers will have to play a more active role in selecting,
modifying, testing, and supporting technological innovations., Such proce-
dures are themselves a form of technology, but "softwarz" rather than "hard-
ware"., As HMexico's Puebla Project indicates, the initial development of
effective organizational inrovations is very demanding of expert time, and
hence expensive. Once perfected. however, such routines usually can be
transfered quite widely within a regional grouping of states which share
similar administrative traditions, e.g. the Francophone African nations. ,
Thus while specific items of technology such as a given plant variety may
not have wide currency from country to country, the procedure for testing
and adapting genetic materials does. If we think of extension administra-
tion as largely consisting of "software® for the nandling of basically similar
tasks, there is every reason to look over the fence to see how other natiors
have solved a particular problem., The material support required by, say,
radio listening grcups learning maize production in Zambia is very similar
to what Malawi, Tanzania, Kenya, and Botwana mignt require. The varieties,
then, will differ more than the organizational contexts., I stress this point
.‘because the various African countries have be-n reluctant to undertake such

sharing between themselves; donors are in a far better position to encourage

rapid circulation of pilot materials and ideas about extension methodology,
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3. Agency Performance at Present

Externsion functions can be offered by a variety of organizations and
agencies, Rather than arguing what is or is not "exension", let us simply
agree that any service delivery system aimed at promoting agricultural
development can qualify., Under this broad definition, ore finds tyvically
a Ministry of Agriculture with its many officials and field agents which
in African countries is uSually assigned the primary responsibility for
agricultural extension, But there are these days many alternative insti-
tutions which also qualify: co-operatives, community development, livestock
and veterirary services, water development, input corporations, agricultural
wesearch institutes, and so forth., From an organizational standpcint, the
diversity of functional labels is misleading, Basically, most LDC exten-
sion systems are cither branches of some government department or ministry,
or else they are parastatal agencies. The two are not identical, but from
the standpoint of technology transfer they tend to have similar structures
ard cormon weaknesses, Ve shall use the erms "agency" (for parastatal)
and "ministry" interchangeably, while recognizing that in any given country

there may be significant performance differences between the two,

While the roots of these orgarizaticns often go back into the colonial
veriod in Africa ard Asia (extension as a concept is a recent introduction in
much of lLatin fmerica), it is nonetheless true that the emphasis upon agri-
cultural extersion as such canme generally with the first gereration of insti-
tutlon building projects (1955-65). Newly independert couniries were
eager to add to the limited range of service institutions they had inherited.
With or without donor assistance they build agricultural colleges, added
research institutes, created ministries of planring, set up irrigation authori-
ties and in general filled in the major gaps. There are only a few of the
very pooresti countries of Africa or Asia-—-Somalia, perhaps, cr Nepal--which
do not have these days something between 3C-1C0 varicus rural development
agencies., lost have a large public sector commitment to controlling, manag-

irg, and stimulating agricultural develonment,

It goes almeost without saying that the many UNDP2 and USAID advisors
who plarned tnese agencics expected them to perform in the stipulated ways.
Nobody foresaw that over time, as the total agency complex exoanded into a
large network of semi-autonomdus institutions, these would acquire administra-
tive characteristics which make them part of the provlen rather than an

answer to farmers' service delivery needs.
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The typical LDC extension service differs in many ways from the
type cf extension organization US trainers are familiar with from the
American contexi, The main differences are:

- LDC extersion services tend to be strongly hierarchical, "deep"
rather than "broad" in terms of institutional structure.

~ LDC extension services look upwards for directives rather than”
downwards for approval. Staff think of themselves as civil
servants or, at best, as ministry reovresentatives.

- There are few eftective means for disciplinirg midale and upper
level staff, witn the corsequence that transfers of staff ternd to
become a general solution for all types of prcblems and the rate
of rotation between assigrments remains high.

~ Similarly, for botiom~level staff civil service reg.laticns oiten
provide a cusnicn against lay-offs and make it difficult to exert
effective diseipline for any but the most flagrant offences.

The bortteom-level, cortact cadre equivalent to the US county asents
have weax training, poor motivation, ard hardly any discretionary
recources. In particular, they depend on higher levels for access
tc transport.

- This situation results in part because virtually all ministry re-
sources go into stafl salaries, leaving very little on the margin
for venicles, travel, and equipment,

- Extension agencies are assigned to fairly specific sub-sector functions
which crecss-cut *he necessary seguencc of crop related support activi-
ties, e.g, irripation, fertilizer supply, credit, research, larnd refornm,
crop hustandry, arimal nusbandry, etc.

- These bureaucratic boundaries altect *wo dimensicns of teclinology trans-
fer: 1) internal and inter-organizational communication, ard, 2) the
acceptance of joint responsibility. Both are problemmatic,

- Members of the extension service generally do not find that effective
field service yields recognition and career advancerment; to tne contrary,
many assignments of vital importance for development nevertheless impede
the likxelihood of the individual's advancement.

- Firally, the general circulation of tecnnical in.ormation-—new products,
disease outdreaks, husbancry innovations, breed performance, etc,--dces
not occur.

These structural attributes have a large influence upon how LDC extension
agencies perform. There are, of course, internal differences from country
to country (see Table 2). In broad brush outline, however, the ex-British
and ex-French African countries have similar ministry structures which
evidence the same weaknesses when given the responsibility for promoting
technology transfer, 7o understand thase weaknesses, let us examine how

the research-ministry-extension linkage actually operates at eacnh level,
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1) How the Research-Extension Linkaze Operates

How well does the kind of structure we have outlined perform when
involved in technology transfer? It seems fairly clear from the record

that the typical mainline ministry in Africa functions poorly in regard to:

- Sharing responsibility for key tasks among several agencies,

~ Receiving upward feedback from farmers about their needs and:piqblems.
- Givirg sustained support to new programs at the local level,

= Maintaining an institutional memory about previous experience.

- Developing decision rules to suit new tasks as they arise.

- Adapting organizational packages to suit local needs.

- Exploiting new opportunities on the farmers' behalf.

Yet, paradoxically, it is these very functions which greatly affect the

Success of agricultural development projects.

Given such disabilities, might not a HYV program spread itself
without public agency involvement? One's answer to this proposal must be
mixed: "Yes," for those rare instances when the innovation has a high pay-
off, but "no" for most of the *zcranolagies presently available, We have
already argued that where the target farmers live in different ecological
zores (as they do in many African districts) the technology must be thoroughly
field tested. Running such trials is an expensive and exacting activity.
Either the r-search institution must build up its own army of field assistants
scattered over the countryside, or it must bring in the formal extension ser-
vice tc help organize, supervise, and evaluate field trials. And so it goes
in regard to each of the support functions the HYV approach requires: water
hanagement, fertilizer availability, herbicides, credit, seed bulking, and
storage. Despite its weaknesses, the Ministry of Agriculture does at least
have field agents already resident in most communities; retooling such staff
to do a better job of technology support is bound to be a lower cost solu-

tion than having each specialized function establish its own field network.

If s0, we must take a closer lock at the particular weaknesses which
cause low extension preductivity at present. What we have described above
is a situation wherein top maragers do not trust or encourage their middle-

Trung staff; where rapid and open circulation of information is discouraged;
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where research staff may be isolated from recognition ard hence promotions;
where the recurrent budget mo vital to field experiments is frequently cut
at shert rotice; where there is ravid turnover in professional staff; wheée
spare parts and supplies are often not available; where key specialized
positions may be left unfilled; where bottom level staff are slovenly and
unreliable in the performance of their duties; and where for all these
Teasons projects are rarely carried through to planned completion. These
traits have a devastating impact upon adaptive agricultural research. It
does seem that the most critical gupport requirements needed by researchers
are the very capatilities least adequately supplied by the standard civil

scrvice structure.

Perhaps this explains why the output from most African research sta-
tions is t..ir annual reports. As likely as not (judging from those I have
read in Kenya, Tanzania, and Uganda) these present raw experimental results
in uninterpreted statistical form. They will be written in stilted scienti-
fic Jargon, intelligible only to the writers. The mainline ministry will
have little capacity to interpret, package, and translate such information,
Perhaps this is Just as well, African research stations until recently did
not record lavor inputs, assumed (as we keep re-emphasizing) access to inputs,
and ignored risks. Rarely were results adjusted to account for farmers'®
varyinz managerial skills and resource availabilities. Such "recommendations"
arrive eventually at the district office, where some hapless recenti yraduate
struggles to translate them into the simplified vernacular r2quir=d Ly the
field agents. The contact staff then in turn read out these instructions—-
which from previous experience they do not trust--in public meetings that
are attended mainly by the oldest, eemi-retired farmers., In such mestings
(which are a heritage left by the colonial period across Africa) decorum
irhibits farmers from voicing their frank disagreement with many of the tech-
nical recormendations, Ard, finally, when they get home they may choose to

tell their wives what was said; but often they do not.

It would be pointless to go on heaping detail upon detail to comnlete
the grim picture, The facis of the matter are that with a few exceptions
the average iinistry of Agriculture ic not an effective or reliable channel
for introducing anything but the very simrlest inrovations., Transfers of
technology do occur, but not these days througn the formal institutions

which, ironically, derive their main Justification from this task!
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2) Deteriorating Research Institutions

How did these same ministries support more effective agriéultural
research during the "first generation" campaigns of the 1960s? Hefe I can
only speak for East Africa, where the situation is as follows, Ukirigiru
in Tanzania did develop high yielding varieties of cotton; the Kitale hybrid
maize was introduced throughout western Kenya by the extension serviceé; and
the KTDA was able to teach emallholders how to carsy out vegetatl#éffpproduc-

tion of tea plants. If then, why not now?

First, we should note that the expatriate staff who manned these
stations in the 19608 were highly motivated and experienced despite their
comparatively young age. They were already publishing their results for
an international audience, in journals where good work was quickly noticed,
The senior staff from these stations went on to promising international
careers: Collinson from Ukiriguru into farming.systems research (as did
¥arman from ligeria); Anthony from the Overseas Cotton Development Corpora-
tion in the Sudan to head up ODA's agricultural research in London; Van Rens-
berg frem pasture research at Kongwa into FAO; Walker from Tanzanian live-
stock research into the Australian system; Huxley from coffee research at
Thixz in Kenya into FAO; and so forth. It seems, then, that staff leader-

ship was of reasonably good quality,

Second, during the 1960s the research stations were few in number and
deeply staffed, rather than as at present being numerous and thinly staffed.
Most had a mono-crop orientation, giving the research programs clearer focus.
Imports were not restricted and spare parts were available. Researchers had
a clear concept of the problems requiring solution. They had the authority
and respect which stimlated reasonably careful work by the field assistants.,
Errant field staff were in those days subject to dismissal on the spot., Thus
while the total resources being devoted to agricultural research were probably

less then than now, they were more effectively used,

I suggest that the changes which have occured since then do not con-
gigt of obvious features which are easily documented. JSuperficially, Africa's
research stations look much as they always did: small bureaucratic units run
by specialists who hold their appointments in a parent technical ministry,

What has changed is their mode of overations, which now incorporate elements
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of the larger bureaucratic culture which transcend the individual research
director's control, Officials who should be interacting now fail to do sé
because they feel constrained to operate througa "official channels", Actions
which are urgently needed do not get taken, because individuals feel they lack
authority. People do not publish research results, because either they do

not have the statistical skills to interpret them, or else they are transfered
before the experiments are coupleted. Researchers feel neglected by their'-
parent ministry, and complain'about equipment which cannot be fixed and
transport which does not run. Researchers do not control their own budgets,
and feel alienated when funds are cut off without warning. Staff being
agsigned to the research institutes often have no particular aptitude for

this type of work... It is in regard to these vital but invisible aspects

of organizational culture where the main deterioration in research station

productivity is occuring.

There are still undoubtedly some exceptions, instances where highly
motivated prufessional staff are producing exemplary results. On field
visits, cne does now and then encouter the isolated bush station where
experiments continue under far more difficul® working conditions than we
faced in the 1960s. Nevertheless, I suggest the trends point in a negative
direction only partly masked by occasional infusions of FAOQ experts to shore

Up what are generally stagnant research institutions,

In such situations, donors have bezun to query whether ministry-linked
research stations should even be the main site for technology adaptation.
After all, in Indis during the 19%°0s US assistance was directed instead at
creating agricultur:;l universities to serve as the apex of what was then a
weak and ineffective (albeit overstaffed) extension service, A combined
research-and-training institution does appear to have advantages over the
isolated research station. It can afford a larger pool of specialized staff,
better laboratories kept in constant use, better access to information re-
sources, more direct contact with international agencies, higher caliber
service staff, more attractive career prospects, and a larger network for
publication and peer recognition. These are potent factors to weigh in the
balance if the general trends are negative. A land-grant style institution
has its own problems, of course, but these are not nearly as severe as those

of the isolated, ministry-run research station.
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3) Missing Middle Manazement

As long as the visitor stays in the Ministry's headquarters' offices,
airconditioned and tidy, or accompanies provincial staff on the usual one-day
"field" tour, the LIC managerial context will seem relatively familiar. It
is not until one reaches the district level, out in remote areas perhaps a
hundred miles from the provincial headquarters, where the true difficulties

of public sector agricultural management become visible.

Let us for the moment visualize the sjituation commonly faced by the
agriculturalists who have been rut in charge of a district's "extension ser-
vices" (or DAO, as we will term this position for purposes of discussion),
The DAO will have at best only modest physical facilities, perhaps 3- rooms
strung lengthwise along an external corridor. After the DAO's own office,
there may be another room holding 2-7 "diplomates™ who have been assigned
special duties such as running veterinary services, conducting the national
agricultural census, or administering an IDA maize credit Irogram. Between
the two will be found a "general office" presided over by a clerk and con-
taining 2-3 "typists" and maybe a "files clerk" in charge of the 'registry".
(The "typist"™ designation is literally correct; these individuals have no
power to commit the DAO's schedule and perform no secretarial ser—ices beyond
the physical typing of documents and letters.) Letters arriving are typically
dealt with by the "files clerk" who assigns them to a file by their reference
number. Sometimes they are seen by the DAO, sometimes not. An unumbered
letter stays in limbo, floating from table to table or perhaps inserted into
a bulging "miscellaneous" file. To the side may be a small room for the
mimeograch machine and perhaps another containing "closed™ files and some

insect infested certified seed left over from last season's campaign.

Cutside on the cement walkway will be the messenger and his bycycle,
the "tea lady" with her charcoal burner or primus, and an official driver or
two. Several Junior extension agents will have clustered by the door in
hope of trepping the DAO into hearing their particular personal prcblems,
The yard may be half filled with der lect machinery and vehicles, several
on blocks. The DAO is lucky il two are operational, maybe only one--the
UNICEP supplied "cinera van" originally provided for the District's family

planning program--is running at the moment.



- 49 - Moris

The theoretical urgency of performing field tasks on time contraats
strangely with the lassitude which pervades the typical African field office.
By ten in the morninz the teumperature is already unconfortably hot., A4l1 win-
dows are open and fans whirring. Of the ten or so people physically present,
seven are "Jjunior staff" and half of these waiting for the occasional ¢3sign-
ment which requires their particular duty. The station's s2nior driver has
taken the one available vehicle off to town in search of fuel, and is now a
hour late in returning. Tea will be served in half an hour. The scheduled
visit by FAO experts has not even commenced bzcause they are waiting at the
hotel for their transport... And so the day goes: one srall event after
another, meetings constantly interrupted as messengers bring in checks for
the DAO to sign or the office empties because there is a rumour that sugar
has come to the shops in town. To mobilize focussed, timely, and cumulative

action in such settings requires an extraordinary effort on the DAO's part,

The US efficiency expert would tackle this situation by maiing
immediate chanzes in the physical environment: ordering air conditioners,
a Xerox machine, calling the public works department to remove the wrecked
vehicles scattered about under the trees. Just try! Air conditioners must
be ordered from abroad——requiring from the district level a three-stage
approval to the central ocank for access to foreign exchange, and this year's
quota was already allocated to last year's unmet needs. Thie nearest Xerox
agent is in Nairobi, a thousand miles and two national bordera away. Moving
the vehicles requires a crane--which the town does not have-~and would sacri-
fice their value as a cheap store of accessible spare parts. (Of course, be-
cause spare parts are unobtainable everything that can be unbolted has been, )
The Ministry, recognizing the hign value of even wrecked vehicles, has imposed
elaborate procedures that must be followed to "write off™" any equipment from
fhe official registry. In Tanzania, for example, a student of mine documented
it took 358 and 592 days involving 36 and 56 separate administrative actions
to "board" two unserviceable ILandrovers. (By his analysis the task could have
been reduced tc only 24 steps requiring 4 months, a major improvement he

reckoned. )

And how has the DAO been prepared for the strategic role of mobilizing
actlon and allocating scarce resources between the 20-40 cormunities that
await extension assistance? By from two to four years of techrical instruc-

tion in chemistry, agronomy, forage species, entomology, animal production,
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price theory, history of the US cooperative extension service (if trained
abroad), perhaps even tropical fisheries or beekeeping., We have here the
exact analogue to the situaticn described by Young et al. Jor the Uganda
Co-operative Department: a cadre of bright, well trained young officials
assigned to supervise field activities but prepared in a body of theory
which emphasizes the sntstance of technical decisions and not the Efocéss

for carrying them out.1

There are a feﬁ staff with long experience in the district, but
generally only among the junior ranks because of the Africa-wide custom
that national elite must be posted outside their home areas to avoid
"tribalism".2 Or sonetimes a senior person who is an embarrassment at
higher levels is left in remote districts for long periods as a punishe
ment. Neither group will be sought out by the DAO for guidance. The
programs to be implemented will either express current national campaigns
(T&yv system, cash crop targets, iID4 [inanced loan recovery, etc.) not
of particular relevance to local farmers' needs, or they will reflect the
DAO's own background and personal predelictions. Wnat one does not get
out of such systems are strategically designed programs watched to ihe
needs of actual communities ard built upon foundations laid at earlier
phases. When the DAO leaves in six months' time to undertake "counter-
part” training in an FAO fisheries' officers course--this assumes the DAO
has retained connections in the headquarters' personnel section--the next
DAO will likely as not start over, emphasizing perhaps the same Ministry
programs but placing them in different locations. At the local level,
this will not cause the upset we might suppcse, because village leaders
. have long since learned senior staff rarely stay for long and so their |

promises are statements of transient intent but not lasting commitment.

Another serious problem the DAO mustresolve is how to influence the
inter-organizational matrix of field agencies upon whose services the
district's agricultural output depends. In scme countries, such services
have been put under a supervisory committee chaired by the DAC--if sn, the
DAQ is unusually fortunate, More commonly, each agency guards itg own line

lA similar "no-win" structural situation can be seen in many paractata
production agencies, such as state-operated livestock ranches. See my desc

tion elsewhe.e (1981:56—57), where I argue it is a mistake to view the. resu
ing high costs as having been caused by "poox management",

“Fer a useful depiction of this phenomenon in Uganda, see Jacodson (1973).
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of control cenetrating upwards to the national level. A few large agencies
can afford to duplicate the Ministry of Agriculture's territorial hierarchy,
but many canrot and so may be absent at the district level, 1f we ainm for
horizontal integration of functions by territorial units, prozably the only:
level at which this is operationally feasible is the provincial level, where

usually most major agencies have representat’ves,

A third weakness is the lack of agreed procecures for spatial planning
and for deciding where field activities should best be located. In many LiCs,
locational decisions are perceived as being essentially political in nature,
since they do strongly influence where benefits will Le received. But poli-
ticians have often proved themselves poor judges of technical potential,
giving disproportionate assistance to a few "“pet" arzas while neglecting

others entirely.

A fourth weakness of the system as presently corstituted is its
internal 'top-down' adminis‘iative rationala, which puts all the responsi-
bility upon the person at the apex of each administrative unit. To meet
these expectations, the person responsible will tend to fall back upon a
characteristic mode of "hub-and-wheel" task integration (Moris 1972:128-29):

Told to organize complex activities from scratch without supporting

professional staff, the centre-post man sets up a circle of subordi-

nate workers each capable of doing cne limited aspect of the total

operation, fThereafter, it ic always quicker for the centre-vost man

to perform the difficult tasks himself than it is to train someone

else each time a special skill is required. The subordinates soon

becons accustomed to relying on the centre-post man for all inputs

of a supervisory, planning, co-ordina*ting, or decision-making nature,
Several consequences follow in regard to the orgenization's productivity:
i) despite the small numbers of staff at any one fi~ld location, they will
remain strongly polarized between "managers" and "workers"; ii) the crucial
diagnestic, planning, and integrative skills are only possessed by the mana-
ger, and often are not even formalized as a part of organizational routinej
iii) managers think of themselves as very hardworking (which they are) and
derive considerable satisfaction from the power they wield; iv) workers get
little satisfaction and work reliably only wnen personally obligated to
the manager; and, v) there is nooody who can replace the manager from within
the group, even though the manager feels overworked. In short, these are
the causal mechanisms which help generate "personalismo" as a style of

management (found almost everywhere in LDCs). Task oriented teamwork and

participative managenenti stand no chance of adoption in such a system.
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Our fifth and last area of middle-management difficulty arises out
of the tignt constraints which limit what the DAO can do. Either tne re-
sources at the DAO's disposal are woefully short for what is realistically
required--e.g. field transport to assist extension agents, or the recurrent
budget-——or else tiere are bothersome procedural restrictions tc overcome.
Imagine the difficulties of operating equipment which originated in Japan,
India, Italy, Germany, England and the USA when many of these suppliera do
not even have in-country respresentatives. FHow does one use the "exten51on"
camera when all the lenses have been stolen from inside the office cabinet?
Across the whole spectrum of normal daily activity--financial accounting,
vehicle logs, "store" inventory, staff disciplinary procedure, etc.--the DAO
encounters cumbersome procedural safeguards which do not werk well, but which
carnot be totally ignored. "his further reinforces "personalismo": the senior

officer taking departmental rasources out of systemic conirols in order to use

them more flexibly, Of course, once the "extension camera" is stored in the

DAO's house, the temptation to put it to private use beccnes irresistable.

I sugmest that the combination of having personalized day-to-day control
by senior officers and conditions of acute scarcity creates a structurally
dangerous situation. If officials are scrupulously honest, much of the time
resources cannot be used because the DAO is away with the only key., If not,
there will be ovportunities aplenty when it 1s uncertain whe has what, and
then the items simply disappear. We see in Africa strongly hierarchical
management systems where, paradoxically, the resionsibilities between levels
are deliberately obLfuscated. The coming and going of staff on training, the
unreliability of records (with letters simply "disappearing” from locked file
cases), the times when a loaded vehicle must be left out were it is not
Secure--these and a myriad of like circumstances create tremendcus tempfa—
tion. Cnce who did what can no longer be reliably verified, personal inter-
vention must be sought all alony the line to accomplish even routine actions.
It is only a small further gtep for officials to begin demanding extra compen=-

sation for acting, one of the commonest forms of bureaucratic rorruption.

The DAO's typical work situation has been reviewed here at some length
to suggest that our current forms of training--whether in "management" or in
"extension plarning"--de not r=.lly have much to offer that would improve
the DAO's performance, It is true most agricultural field managers had a

tecnnical and not managerial backzround in their pre-service training, but
one must doubt whethoer more "manarement training" would make much difference,



- 53 -

Moris

4) The Contact Staff

Firally, we come to the situations faced by the bottom-level, contact
staff (or "access bureaucracy™)-—the only ones in the large agency structure
who deal with farmers and clients on a day-to-day basis. Here the contrast
between job requirements and likely performance become almost bizzare. Fre-
quently the field agents have been asked to "extend" technologies which for
various reasons did not seem sensible either to themselves or to their client
When I was doing field research in Kenya farmers often showed me with much
laughter the labor intensive method for laying out maize planting which had
been recommended to them. Again, at that time the Ministry ~f Agriculture
was telling farmers to plant by March 15 of each year--an average date when
the rains should have commenced. Farmers pointed out it made more sense to
watch the cloud formations on Mt, Kenya, which usually indicated when there
was moisture in the air and it was safe to plant one ‘s precious seed. Cr,
again, farrers in western Tanzania were being told to plant cotton before
their food crops and to spray their low value cotton up to eight times in
each growing season, lLater, in the mid-1970s, farmers were scme imes compelled
to use chemical fertilizers even in zones where this practice gave no in-

creases 1n yield,

Few things are more demoralizing to field agents than to be forced
into propounding "improvements" in public meetings which neither they nor the
farmers attending believe will give greater income, Communication then takes
on the quality of a charade, meant to demonstrate participants' loyalty. The
greater the hurry at the top, the more likely those at the bottom will get
trapped in this kind of "double bind" situation, From the record, it seems
a2 number of the larger "integrated rural development" projects of the mid-
19708 experienced this disability. It is also a characteristic vice of
socialist regimes, for exactly the same reason: they are in too great hurry

to walt for the slov evolution of proven technologies,

Even when there is a suitable technology on hand, how likely is the
typical "extension agent" to be effective in promoting it? First, we should
note that delays and uncertainties accunulate downwards in any system that
is strongly hierarchical, We have already pointed out several times that
many of the field agencies are unreliable, so that wnen farmers need a parti-

cular input they are liable to find it unavailable at the time required,
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This is most true in the poorer and more remote comrunities. Such insti-
tutional risks are separate and in addition to naturally caused uncertainty
(drought, pest cutbreaks, diseases). Because they are clearly of.human
origin, their incidence undercuts the confidence which farmers might

ctherwise place in the extension workers' promises,

Second, the levels of expertise required for open-endedi"prleem solve-
ing® is in the tropics considerably higher than program designe;sgﬁ?ve
allowed for. I once accompanied a class of degree level agronomi§€9~¥o a
Xenya peasant farmer's maize field. Between us, we came up with eight
equally plausible reasons why the man's crop was doing poorly. Without access
to substantially more information and skill than we possessed in the group,
it was impossible to render accurate and effective cn-farm advice in one of

the simplest situations an extension worker faces.

Typically, African peasant farmers must cope with unknown soils, many
fungal, viral, and bacterial diseases, extremely variable soil moisture condi-
tions, root nematodes, soil nutrient exhaustion from previous crops, pests of
every imaginable kind--army worms, rats, monkeys, baboons, thieves, even
locusts-~weeds (which sometimes come with poorly screened seed), equipment
breakdowns, missing inputs, visiting goats, and prices which may fluctuate
300% over the season. Yet time and time again African governments yield
to pressure and appoint halr-trained "village workers" with from 6-18 months
of mostly classroom instruction., The technical issues that will arise pro-
bably necessitate a minimum of about three years solid scientific training,
at least in those areas where field workers are expected to service the
full range of crops. Yet in actuality the contact workers are the least
well trained in the hierarchy whereas the few staff with degree-level back-
ground are tied up in the district offices trying to keep the support system

in operation.

On the supply side, many LDC systems try to service more communities
than they could realistically support with fully equipped and trained staff,
As financial stringencies increase--as we predicted earlier they are bound
to, given the divergence between the government's goals and the economic
base of taxable income--a ministry finds itself step by step retreating
into a situation where almost all the money goes directly into stafi salaries,

By the time one reaches the contact cadre, it is fortunate indeed if they
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even possess motorcycles and a few mimeographed "handouts”. More typically
these days the contact worker is expected to reach his or her 200-1,C00
farm families by bicycle--2ven when bicycle tires are no longer being sold
in the local markets. The same workers may be lucky if they can rent a

few rooms in some schoolteacher's house, or maybe share their "veterinary
laboratory™ with the local sub-chief or Party functionary, who soon takes
over the one kerosene refrigerator "tamporarily" {though kerosene, too, may
no longer be on sale), The "extension agent" will be totally cut-off from
the flow of technical information, using as a principal reference the
tattered remnants of mimeographed notes from agricultural college days,

It iz therefore not surprizing that some field surveys have found the
better educated, younger extension agents show worse morale and poorer

Job performance: it is these workers who find such conditions most rankling.

In most countries the contact-cadre constitute "invisible men™
whose actual skills, motivation, communication behavior, and opinions are
rarely studied. Reports that tabulate overall staff numbers, program
organization charts, and official policy goals abound: but hardly ever do
top managers have access to realistic descriptive information about their
increasingly disillusioned and embittered bottom cadres, IYn my own field-
work some years ago I recall my surprize at learning that the bottom cadres
often do rot see their farmers except during visits by supericrs, who are
the only ones with access to Landrover transport. Again, it would not have
occured to me that the most frequent reason for travel was the monthly pil-
grimage by Junior agents to wait around at the district headquarters for
their salaries-~a pattern found in many rural areas where there are insuffi-
cient banking services and the ministry reluctant to make cash deliveries on
the spot. To expect field egents working under such constraints to behave
in a client-oriented advisory fashion assumed by our US "country agent"
model is, quite simply, absurd.

It is aleo lakely that this situation is becoming worse over time,
Not only are essentials like fuel and books becoming scarcer, but the cleavage
between an emerging, urban-oriented elite and the bot*om level staff may be
widening. The new gereration of African professionals moving into positions
of district leadership are oriented upwards, towards firiends ard colleagues
who circulate rapidly from position to position, This makes those stranded
in remote field assignments even more jealous, and more determined that if

the opportunity arises they, too, will secure a headquarters assismnment.



- 56 - Moris

5) Nongzoverrmental Alternatives

Could the whole issue of reforming public sector agencies be
avoided by developing the cavacity of nongovernmental alternatives
instead? This is a more legitimate question than those of us who have
involvement in public sector management have been willing to admit.
Take, for instance, the 15 attributes of the "ideal"™ extension organiza=
tion which I outline later in this paper (section III.2). A simple
matrix tabulating these traits against the likely strengths of various
institutioral alternatives shows clearly that the private sector firm
has a majority of the desired features (Table 3). By virtue of the
way 1t operates, a typical small-scale firm offering services to farmers
in an expansive econowic environment wi'l be likely to display many of
the capacities related to extension effectiveness. So also, though per=-

haps to a lesser extent, will the private voluntary agency.

However do these theoretical advantages in favor of cost-covering
service organization materialize in actual fact when we examine the alter-
natives in real world African settings? Here we must recognize several
aspects of African rural development which distort how organizations behave

(public and private). The problemmatic aspects are:

- When the agricultural sector is dominated by smallholders who still
produce most of their own food, commercial turnover is small and
erratic. In such an economic environment, the market for agricultural
services is seasonal and tightly constrained. Private firms may be
quite reluctant to enter it, unless they can find ways to exert a
de facto monopoly. Such behavior undercuts the theoretical advantages
which private sector operations are supposed to possess., We see similar
"perversities” in regard to exchange of information and circulation of
benefits. Firms may find it in their interest to become excessively
secretive, ard to confine benefits to particular clients.

- In initial scages of commercialization, reciprocal exchange mechanisms

are probably more cost effective than market-price based exchange, Cer-

tainly the outstanding examples of low-cost rural marketing comes from
Asian or Chinese family businesses, where both internal transfers and

client services are in large dearee reciprocally goverred. The efficiency

of such "bush" businesses ir not freely transferable within the commer-~
cial sector, and may not be found in market-price based institutions.,
Re~iprocal exchange depends upon continuing social relationships which
are culturally reinforced, and often particular to certain groups or
particular exchange institutions. (Here see Hayami & Kikuchi 19€1).

- African countries often lack middle-sized businesses, those with the
capacity to serve a district's needs, for exanple, At the top end
of the scale we have the "enclave" trading houses. Some represent
large multinational firms, others the mercantile capital of the former
colonial power. iIn neither case will they have much direct interest
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Table 3. Likely Organizational Attributes

TYPE OF ORCANIZATION:

ESSENTIAL land ministry enclave farmers.
REQUISITES: private grant of agri- para- donor co~oper=
firm college culture statal project ative
l, Clear objectives 3 2=3 0-1 1-2 2-3 1-2
2. Find & hold 3 3 1-2 2=3 2 O-1
good staff
3, Action oriented 3 1-2 0-1 2-3 3 1=-3
4. High payoff var. var., var. var, var, var,
technology 0-~3 0-3 0-3 -3 0-3 C-3
5. Performance 3 2 0-1 1.2 2-3 1-2
6. Teamwork at var, var, var,
base level 2-3 1-3 0-1 1-3 1-3 2-3
7. Realistic job 2-3 2 0-2 2-3 2-3 3
8. Means to co-ordinate 2 0-1 0-1 1-2 0-1 O-1
inter agency matrix
9. Staff downwardly 2-3 0-1 0-1 0-1 =1 2-3
accountable
10, Rapid information var. var, var,
circulation 1-3 2-3 l=2 1-3 1-3 1-2
11, Organizational var. var, var.
my th/commi tment 3 1-3 0-1 1-3 0-3 1-2
12, Access to tech. var. var, var,
expertize 0-3 3 1-3 2-3 2-3 0-2
13, Freedom from poli- var. var, var.
tical interference 2-3 2=3 0-2 0-2 2-3 0-2

very poor/weak
poor/weak
moderate

strona/good ; ) _
variab{g under typical African conditions

TN O

Hag nwuun

These are merely rough Jjudgemental
estimates of the likelihood that
a given requisite would be found
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in offering services to non-monetized, high-risk peasant farming.

At the otner extreme will be indigenous entrepreneurs who run small,
nulti-product businesses with absolutely minimum overhead investments,

In vetween will come the immigrant traders, with betier transport and
facilities than indigenous businessmen but 2lso less poslitical security.
Often the commercial sector is sharply polarized into the two extremes,
without the type of middle-sized, service oriented firms which US farmers
enjoy (and US advisors presume upon'.

The technological capacity of the small-sized firms is often extremely
weak, duplicating the unreliability of public sector institutions.- Farmers
in turn are relatively passive in regard to new technological opportunities
which have not yet been introduced into the immediate environment. Many
of the key extension innovations are of a non-proprietary nature, where
even if a firm does well it risks being easily displaced (perhaps for poli-
tical reasons).

At the national level, the market for new technologies is still relatively
small, fTheir non-proprietary nature makes this unattractive for multi-
national firms, which in any case find the delays of intergovernmental
negotiation, licensing requirements, credit arrangements, etc. quite costly.
US firms tend to expect immediate results, and lack the patience required
for developing longer term technology transters (tnis from reuearch by
Negandhi ard others on differences between US and European managers), When
multinationals do =2nter African markets, they often come with staff who are
leftovers from the colonial period or else too young and inexperienced to
obtain better jobs, It iz ironic that the "excarts" which the private sector
can supply to Africa are the precise equivalents of local public sector
employees--rootless young men who shift their assignments freguently,

The private sector is not impervious to the larger trends in the economny.
If foreism exchange is scarce, often the privae sector is excluded and
must meet its needs outside official channels, Private firms may devote
their rajor efforts to buildinz up external holdings, and so show little
interest in long-run local investments, Workers may adopt the public
sector work norms, even when employed in the private s=ctor.

What these observations suggest is that in Africa the commercial provision of
services to farmers shares many of the same inefficiencies or problems which
the public sector institutions face. It is in addition greatly influenced

by political sensitivities towards the immigrant traders and businessmen. In
short, we cannot assume that the theoretical attractiveness of private

sector service provision will be in fact encountered,

If so, there is a case for giving greater attention to the whole none
governmental sector rather than just to private firms. The major alternative
institutions one mignt consider are presented in Table 4 overleaf. These

are all smaller than the typical puolic agency or ministry, being "bottom-up™



Type of Organization:

Potential Functions:

l. Private rector
program

2. Contract services

3+ Voluntary agency
networks

4. Private Foundations

5. Indigenous
entrepreneurs

6. Community
Leadership

Technical expertise
Loan financing
Project planning
Legal/procedural
assistance

€eed supply
Yertilizers & inputs
Extension materials
Management training
Soil testing
Disease diagnosis
Contract ploughing

Extension advice

Experimental crop-
ping systems

Small-scale training

P t extension mat-
erials

Famine reljef

Personal services

Pilot programs

Conferences, student
exchanges, etc,

Contract ploughing
Small-scale construc-—
tion

Self-help projects
Clubs, groupwork
Youth prnjects

Barriers:

Feasibility in Afrieca?

Long time horizon generally
not acceptable to smaller
firme or in risky nations

Heavily depends on agency
having donor willing to
absorb initial costs

Heavily depends upon cash
flow in ccmmunity

less attractive where tech-
nology is non-proprietary

Sensitive to backwash of
more attractive invest-
ments in environment

Often essociated with reli-
gious sponsorship

Sometimes locally sensitive

¥Weak on technological back-
stopping

Funding limitations
language barriers for work
in Arabic/Portuguese areas

Weak in technical areas
Inadequate capitalization
Immigrants or major tribe

Unable to finance recurrent
expenses, liable to capture
by elites, part-time nature

Yes in regard to SAHEL
& various Francophone
agencies of this type

Maybe in regard to large-
Bcale estate production
(linked CD type projects)

Yes for tractor services
& inputs until ¥E
scarce, then ne

Not so feasible on the
hi-tech 2nd (A-I, etc.)

Yes, but more so in non- !
Muslim areas A
Non-religious NGOs such .
as OXFAM have strong
record in Africa

Yes, highly effective in
the past (Ford, RF)

Yes, if not immigrants

Yes, but more succassg if
community has enousgh
cashflow

ETIOW
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rather than "top-down" institutions in terms of their rationale a:d customary
modes of operation. This does not automatically make them into efficient,
client-centered organizations, but it helps. (For a discussion of the potential

cornflict between these two apvroach ideologies, see Moris 1981:92~-98).,

Most private sector development programs in Africa are run by volun=-
tary agencies, which have a long history of public sexrvice involvement 6n
the continent. One thinks immediately of OXFAM's many small rurai‘bfﬁjacts,
but there are also a diversity of religious organizations involved in 2gri-
cultural development. Here a comparison to Latin American programs might be
useful, for example to the three cases described in the Inter-*merican Founda=-

tion's publication They Know How: An Experiment in Development Assistance (1977).

A model of how private support can be mobilized is provided by Coordination
Rural A.C. (CRAC) in Mexico City, which had its beginnings in 1966 from USAID's
support to Simon Williams. CRAC is a private, non-profit corporation which
employs a small team of specialists to work with local communities in formu-
lating and financing farmer-owned rural development enterprizes. Its largest
project as of 1976 was the founding of Fomentadora Rural, S.A. de C.V. (FORUSA),
which managed about 3,000 ha in 10 communities of the State of Jalisco (450
farmers as members).l A somewhat comparable African program was implemented

by Shell at Uboma in Nigeria, modelled on a long-standing Shell pilot project
at Borgo a Mozzano in Italy.2 W.eat these examples show is that where a large
commercial firm has a long term interest in a particular country, one does
sometimes see on a modest scale the kinds of develcpment initiatives which

we normally associate with public sector support, Unfortunately, US firms

tend these days to have more concern for "bottom line" profits; except per-
haps for certain parts of Latin America, the US ccmmercial sector is not é
likely candidate for major development assistance--and particularly not so in

turbulent policy environments such as we encounter within Africa,

There does seem to be greater scope for commercial involvement in the
technical "backstopping" of technology transfer activities. For example, the
Francophone African countries have for many years purchased extension support

externally from the African Institute for Economic ard Social De'velopment.3

1 : e .
Information supplied by G5imon williazs, CRAC's forizer cmneral manager.,

2See L.E. Virone (1970) "Borgo a Mozzano and other similar projects in
rural developrent sponsored by Shell Companies,” pp. 323-35, In, A. Bunting (ed.),
Change in Acriculture, london: Gerald Duckwortn, This volume contains several
other chapters on private sector commodity-development programs.

35ee P. Dubin (1976) "Farmer-training in Africa: the work of INADEé-formation,
1976 Training for arriculture and rural developnent. home: FAQ, pp. 36-43,
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INADES as described in the literature is not itself a commercial firm, but

the way it functions as an intermediary organization linking up national exten-
sion servicer to external sources of assistance is a possible model for how
donor funding could be used to get greater small-scale private involvement,
INADES is mainly a training organization, providing teaching materials and
other back-up assistance to field extension agencies in the Francophone région,
Its materials have been of sufficiently high quality for translation and adqu
tion within FAO, and they have also been translated into a number of the

African vernaculars (for Ethiopia, Rwanda, Burundi,.Zaire and Upper Volta),

The underlying constraint tc commercial sector support is the essentially
non-proprietary nature of this technology. In effect, this means that the public
sector must first provide stable cash flows into such activities before one can
expect private sector response, Even then, the resvonse will probably be of a
short-ternm, ad hoc nature rather than being durable and long-term involvement,
Nevertheless cne can foresse a large scope for commercialized activity in the
area of media materials production (videotapes, t~xtbooks, microprocessor sof tware),
Here India's various extension programs might serve as a model of how public

funding can also stimulate local commercial involvement in technology transfer.

The US foundations (primarily Ford and Rockefeller, but to a lesser extent
the Afro-American Institute and some voluntary agencies) have been in my Judge-
ment very effective within African rural development, playing here the role which
the Agricultural Development Council and IRRI have in Asia. The foundations
seem to have far better success than the larger donors in attracting strong
talent and in keeping such staff in post working flexibly on new emphases and
needs as they arise, Of course, much of the initial Ford and Rockefeller support
was linked to African university development-—and perhaps this was one reason for
its impact. As major donors move towards even larger field programs-~-which have
a generally dismal record of actual achievement in Africa—-—-the need for some
counter~balancing personal services type assistance grows. We should recognize,
however, that US foundations have themselves cut back on LDC assistance and

find their own resources very thinly spread now that so many countries want aid,

Perhaps the most significant charge Wnich has begun to occur in Africa

is to recognize the legitimacy of private-sector involvezent in rural development,
Some African leaders now recognize how important private sector competiticn can

be in keeping public 2gencies more cost conscious. What we need is to incorporate
this realization into public sector processes, by opening our planning forums to

outside participation arnd by drawing in all available expertise public or private,
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4, Second Generation Approcaches to Rural Development

The list of discarded "solutions" which technical assistance has

suonsored over the past two decades makes sobering reading. We begén
the 1960s with mechanizatioa, land settlement, river basin authorities,
land reform, co-operatives, community development, and--in Asia, at
least-~large scale irrigation. At the same time, a large amount of invest-
ment in the new nations which were gaining their independence in'tﬁei@id-
19605 was upon "institution building": agricultural universities (in India),
institutes of public administration and management, extension agencies,
credit agencies, and the like. This Tirst generation of rural development
programs was both expensive and ineffective. By the late 1960s several
observations about the first decades' investments seemed clear:

- Mass education was beginning to produce more youth than higher educa-

tion would be able to absorb, so that an acute "school leaver" prob-
lem would arrive in the 1970s.

~ Free choice of industrial technology at the proximate level of the indi-
vidual firm was tending towards inapprovriate, capital intensive tech-
nologies being purchased "off the shelf" from western nations where
labor displacing mechanization was already far advanced.

- The official agencies which had been created to serve agriculture had
with additional growth beccme strongly hierarchical, self-protective
bureaucracies. Such institutions one might predict would be relatively
ineffective 1in sponsoring the diffusion of new technologies among farmers.,

- The asricultural techrologies themselves being promoted through contact
with "progressive farmers" and expansior of export crop production were
benefitting primarily the already commercialized, larger farmers.

~ Coordinated effort to attack several bottlenecks 8imul taneously was
needed before more intensive peasant farming would be profitable.
Single focus measures on only one problem area at a time did not lead
to the breakthrough which had been expected in smallholder farming,

~ Rapid population growth occasioned mostly by the spread of modern
sanitation and lcwered death rates for infants was likely to absorb
most of the gains in agricultural productivity.

In response to these perceptions, several "new emphases" (or second
generation) prograns were introduced. For convenience, these can be
clustered into two groups, the first predominating in the early 1970s and
the second from the mid-1970s onwards, In the early 1970s, the main
thrusts were uvpon: i) nonformal education, as a corrective to the overly
bureaucratized "extension and training" approaches of the 1960s; ii) the
mintermediate" (and then)/"appropriate' tecrhnology movement, to introduce

considerations of employment and support into the choice of technologies;
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iii) establishment of vertically organized cash crop authorities (parastatals);

iv) downplaying of macro economic planning in favor of project appraisal

and detailed project planning; v ) intensive agricultural researcn to find

nigh yielding varieties which were combined with fertilizer application and

watel delivery systems under the "green revolution"; and vi) expansion of

the "package" approach tc technology transfer (e.g. IDAP in India or CADU

in Zthiopia) into multi-sectoral, muiti-level "integrated rural development
progcrams” (or IRDs). By the mid-1970s it seemed clear that even these corrective
measures were insufficient to meet the needs of the entire rural population or

to coun®erbalance perverse tendencies inherent in uncontrolled economic growth,

For the first time, field studies were becoming available which actually measured
the variables economists had been theorizing about so grandly. They showed
clearly that regional imbalances were growing, that many rural households still
could not count upon receiving the most rudimentary services (which vere easily
within our technological capacity to deliver universally), that a technocratic
bias rendered some forms of rural assistance ineffective (e.g. curative medicine
where preventative health measures would have been far more cdst/effective), that
technological practices had to be selected to fit tne larger farming systems, and
that women and minorities were being systematically excluded from many benefits,
These realizations implied that unless further changes were made in how develop-~
ment assistance was being delivered it would not ferestall the gradual einergence
of a radicalliy polarized rural class sytem. The countervailling empnases of the
late 1970s were, therefore: i) "basic needs" for the poor, ii) wonen-in-develonment
(or WID), iii) regional plannirg, iv) household water supplies, v) community and
holistic medicine/nutrition approaches, and, vi) farming systems research (or FSR).
Now, in the early 1980s, we have added to these a concern with natural resources
(social forestry and fisheries), the T & V system to refurbish mainline extension
agencies, more attention to price policy (eSpecially in regard to the food sector),

participatory bureaucracy, an interest in strengthening institutional capacities,

and renewed interest in managing water and irrigation systems.

The above listing is by no means exhaustive, What it does indicate is
that programmati: emphases are subject to displacement after a relatively short
time when they are in fashion, It also suggests that earlier empnases may 8till
be desirable and necessary as preconditions for the success of later objectives—-
e.g. the extension function underlies the ability to diffuse higher yielding
varieties. Gince this paper specifically concerns how to draw upon extension
organizations for technology transfer, our review here will concentrate upon

the approaches most directly aimed at improving agricultural productivity,
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1) Transfer of Successful Models

Farly US technical assistance (1955-65) often had as its goal
"institution buildinz": the transfer of an already successful US organiza-
tional mecel into an LDC context. Examples would be India's Domodar Valley
Corporation (modelled on the TVA), USAID's construction of agricultural
universities in India (the land-grant college pattern), or the introduction of
4-K Clubs into Kenya (by 4-H advisors). When direct organizational  trans-
plants from the USA seemed inappropriate, attention turned to the success-
ful LDC agencies as potential models which other countries could adopt.

The early CILiIMYT and IRRI successes are undoubtedly behind the prolifera-
tion of international research institutes during the past decade. Again,
Ethiopia's CADU and WADU projects were designed by Swedish experts as
copies of the highly regarded Comilla Project in Bangladesh (though in-
corporating 'input packages' as an added element). The KTDA in Kenya
served as the model for similarly organized Tea Authorities in Uganda,
Tanzania, and Malawi... And so it goes. A recent and useful study which
identifies the most promising interratioral "successes" is Samuel Paul's

Farazing Development Prosrams (1982).

Cn a more modest scale, the same process of organizational replica-
ticn can occur within a ccuntry, e.¢g. the spread of Youth Brigades into
different parts of Botswara or dairy co-operatives throughout much of India,
Ir the mid-1960s, we observed how the Mwea Scheme's irriyation system was
taken over by the kational Irrigation Board in Kenya and m de the model for

all the Board's irrigation schemes.

Thic idea seems so sensible as a point of departure for choosing
development policies, it seems almost shemefull to question its utility.
Nonetheless, the fact must be faced that Africa has not been kind to efforts
of this nature. WADU and CADU absorbed a tremendous input of Scandiravian aid
without achieving anything like Comilla's Asian success. IITA, ILCA, and
ILRAD have not revolutionized Afric:n agriculture to nearly the same extent
as IPRI and CIMMYT did in Philippire and Indian farming. XNor has IITA's
corniractual assistance to other African research instituticns (such as
Tanzania's Ilonga Research Station) proven arything out of the ordinary,
Sudan's Gezira model when taken over into large-scale irrigation within Mali

and Niger produced huge rice schemes whose size was matched by their losses,
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The Uganda and Tanzania Tea Authorities have been hardly able to repay their
own expenses, even though the KTDA across the border continues to te cited
a2s a mocel of now an agricultural parastatal should be run (here see Iarmb

& Muller 1982). Kkenya's Mwea system which was a glamor story in the early
1970s can now achieve only mediocre results and is under investigation to

find ways of restoring its productivity,

What analytic reasons might explain why these "success models" have

not travelled well?

i) In every one of the cases cited, the original institutions evolved
slowly and were not initially seen as being especially successful, Often also
the institution received intensge effort and support of one or two gifted
individuals who remained with the program fcr 2 lorng spar of time, e.g.

A. Khan at Comilla or Norm Zorlaug and Zd Wellhausen of CIMMYT. This
perscnal factor is, of course, the one thing which does not get transferred
along with the model. Thus while the components may have been carefully
designed in their initial setting, in the new location the desisner is not
presen® to screen out inapproopriate elements or to make necessary modifica-
tions.

ii) In the new location, there has usually been greater urgency, the
pressure to implement all components at once. One now tries to. accomplish
in two years that it may have required ten in the initial instance. The
loss of detailed and sequential preparation is accompanied by a diminuation
of personal contact, Internally, program activities are not closely super-
vised.

iii) Generally where the transfer of models crosses national borders there
will have been ro opportunity for new staff to work with and urder the ones
who developed the origiral program. This cuts new projects off from what is
probably the most effective mechanism for organizational transfer: a "seedbed"
approzch wherein new staff are cycled through the successful, older unit,

iv) There seems to be something intrinsic to "copycat" exercises which
militates against considering the model's elements individually and critically.
Often those doing the transfer become overly impressed by the reputation of
success achieved by the parent organization. They fail to identify analytically
how and why the model works in its initial setting.

v) It also seems that the worsening economic situation for African primary
Producers--e.g. rising equipment costs, input scarcities, stagnart or declin-
ing cash crop prices, the widespread evasion of official marketing channels—-
cripples new large-~scale agencies at the initial stages when managerial opti-
misu is so essential. Aralysts have been slow to recognize that the "success"
decade in African adninistration, roughly 1963-1973, was a time with better
Weather and prices. New organizations today face mucn tighter constraints.

vi) Firally, there is little doubt but that African agencies get "out of
hand" at an earlier Stage than planners anticipated. Sometimes things go wrong
even before the initial equipment is paid for, so that the World Bank will be
called in o refinance projects that are hardly 6-7 Years old. The evidences
of malfunctioning within projects are the same traits found throughout the
national system (which we have discussed earlier). It seems that the problem-~
matic features of African ranagement are strong enough to overpower all but the
most concerted agency efforts,
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2) Creation of lNew Parastatals

The usuzl format for a transfer of institutional models was to consti-
tute trhe rew agency as an independent entity, legally separate frem the
pre-existing ministries and boezrds. The enabling legislation typically
gave the new institution the power to recruit its own staff and operate
outside usual civil service regulations, particularly in regard to contrel
of its own finances and equipment. In short, most long-run develeopmeny
projects have been constituted into public corporations rather similar to
the TVaA. Called "quangos" (for "quasi-goverrmental organizations") in
Ingland, wnere there are over a 1,000 of them, these are generally known
in LDCs as "parastatals", It is not unusuzl for the typical LDC to have

150-3C0 of them, spanning the whole rarge of development services.

Tne strengths of the parastatal format are exactly those provisions
which exempt it from he overly rigid corpus of civil service regulations.
Herein lies the danger, if a parastatal is created witnin a larger systen
where tight administration is not common, Without efficient management and
tight controls, the public corporation can easily slide into all sorts of
administr:tive excess: nepotism, favortism, overmarninz, etc.,--some of the
very excesses which civil service regulations try to inhibit. The weaknesses
pbeccme anmplified in socialist-oriented countries where in aggregate the public
sector employment far cutweighc the private sector opporturities., In such
economies. the unpreductive work norms which cripple government ministries
get taken over uncritically as the standard for parastetal orpanizations as
well. This situation leaves the organization with the worst of both worlds:
an absence of civil service controls but the presence of civil service in-

efficiency.

Public corporations in Africa scmetimes began well—Killick cites the
Volta River Authority in Gharna as a "success" story--but these days have
beccme notorious for weak economic performance (Xillick 1978:214-262). The
faults are widely recognized, being reported again and again from country
af ter country:
- Heavy investrent in moderr plant and equipment which because of

insufficient raw materials, equipment breakdowns, shortages of parts,
etc. is typically uced at uncer 5Cs of capacity.

- Persistent overmannirg, which results vhen staffinz is geared to
cptimistic projections of output which never actually materialize.
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~ Bad location of component units, so that power outages or high transport
costs or excessive spoilage foradooms the whole enterprize to hign unit
costs.

- Unclear, multiple, and contradictory objectives which are imposed externally
by political authorities (who feel this perfectly legitimate since the
Institution is created by public investment),

- "Premature prof:ssionalism" which results when highly educated young
raragers are mace the supervisors over staff without education but
having long experience.

- Capture of fring beanefits by workers and management, who soon expect the
organization to supply medical, transport, housing, and recreational ser-
vices not available in the surrounding community.

- Achievement of monopoly control over given functions by statute of law,
thereby further diminishing the pressure to keep costs under control.

- Kapid expansion in capacity justified in terms of "economies of scale"
which in fact do not materialize.
Even this partial listing of parastatal faults is enough to make it clear
why most parastatals incur high costs. If we then superimpose the present
international decline in commodity prices and all the other economic dis-
locations, the situation of the typical LDC parastatal can rapidly become

untenable,

US advisors have relatively little useful advice to offer on such
matters. A background in free-enterprize theory makes most US economists
hostile to the very idea of public corpcrations, and insensitive to the
devastatirg impact on the non-0PC African nations of the slowly deteriora-
*ing ternms of trade affecting the primary foreign exchange earners like
coffee, tea, and tobacco. We also tend to interpret instances of mismanage~
ment as being the personal faults of individual managers-—an assessment
with which African political leaders heartily agree, Thus, by implication,
corrective actions should either involve injecting more "high level" man-
power into the system, or making existing staff "toughen up": again, a

diagrosis which the leadership finds quite acceptable.

The truth is rather more complex. Parastatal . .smanagement has no
sirgle cause, 4t is the product of managerial culture built-up throughout
the economic system. Take, for instance, the concept advanced by Young and
his students of "premature professionalism" (2981). GZarlier analysts

have blamed the low performance of cooperatives on top much bureaucratiza-
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tion, an excessive rigidity of managerial functions which accompanied the
'top down' formation of new ccoperatives by administrative fiat. This

se2ned a plausible explaration, since many authors have noted that.heavy
harnded government interference depresses co-op morale and efficiency.

When however Young and his students actually observed what Uganda Co-opera-
tive Department staff .{id in the field, they found that "bureaucratic”
rigidity" was more apparent than real. What actually happens--and I suggest
this story is repeated hundreds of times in agency after égency thrbﬁéﬁbut
Africa--is that bright, young officials are appointed who hold specialized
degrees but little on-the-job experience. Since their training will be

at best tangentially related to the particulers of co-operative management,
such staf{ make decisions which are in fact capricious and often ineffective.
Yet the individuals responsible are proud to be "upholding standards" ard
"improving efficiency". The routines which hold down costs are not followed,
but the maragers lack the operational experienc2 to devise alternatives.

The co-onerative movement finds itself saddled with overeducated young m2nagers
who draw high salaries but do not in actual fact insist upon the routines
which would stizulate production. The very investments the Uganda governmert
has made in hopes of strengthening managerial performance paradoxically
destroy it--and those doing the damage sincerely believe they are acting

professionally and in the pudblic interest!

Arnther problem tnroughout Africa is direct political interference
in daily operations. Often such interference is motivated by other, urgent
problems: the natioral bus cervice may be pressed into moving overdue
fertilizer instead of passengers, The examples of this kind are legion,
The veterinarian's housing and laboratory referigerator will be on "tempofary"
loan to the hospital; the water project's grader will be preparing the
public roads for a presidential visit; and so forth. In an environment
already plagued by delays and unreliability, such interventions no matter
how well intended (to "speed" rural development) do paradoxically increase
the aggregate levels of systemic malfunctioning. 3ecause agricultural equip-
ment and resources often lie idle during the slack season, they are especially
prore to political redirection. The rationale on political leaders' part
is that since parastatals are formed with public carital, their managers
chould be willing to shoulder externalized costs when required by proximate

circumstances to do so.
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US advisors also have trouble taking seriously the political pressure
which created parastatals in the first place and which continues to support:
their expansicn despite adverse economic circumstances. Within cast and
West African nations, it should be remembered that the "traditional" trader
was usually an immigrant--Lebanese and Asians in commerce; Arabs, Somalis,
and Sudanese in "bush" trading. In most African states, there was no indi-
genous middle class available to take over commercial functions, so that
public corporations for rﬁnning railroads, telephones, anc crop handling
boards were inevitable. The fear of domination by immigrant traders has
today diminished. Probably this lies behind the willingness of heads of
state like Moi or Nyerere to comrit themselves to a policy of moving away
from parastatals,

The reform measures outlined in this review are based on the Oppo-
site presupposition: not only will African parastatals persist, the total
number will continue to climb, Why? First, once the larger share of
desirable employment lies in the public sector, a government will find
itself under great pressure to provide Jjobs for many individuals who in
e market economy would look instead to the private sector., At the top,
there are always restless generals, disgraced ministers, ex-diplomats,
and other party functionaries whom a head of state may have gcod reason
to keep out of active politics. At the middle levels, parastatals offer
better benefiis than equivalent miristry vositions, and more scope for
shewing initiative, If there is a vigorous private sector, the national
leadership will find it even more essential to protect parastatal benefits
as the principal means for retaining capable managers in office. And
at the lower levels, because parastatals are under public control they
can be pressured into employing the output of the burgeoning system of
higher education: ministry diploma courses, polytechnics, teacher training

colleges, agricultural institutes, and universities.

A second source of pressure has been the donors, who typically
demand special enabling legislation to protect their control over any
large development project. JSometimes this was not at first the case.
However only a short acquaintance with the difficulties of operatiorn
when management does not control staff recruitmert, finances, or equip-
ment soon brings about a shift to parastatal status. I see little evi-

dence that donors will agree to work within vresent agency structures
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in the future, at least not in regard to large projects. It should be
recognized that the pressure to establish autonomous agencies growé as
the irefficiency of existing agencies rises. A donor which in prihciple
opposes the further creation of parastatals will nevertheless insist on
this format for its own projects precisely because the existing insti-
tutiors perform so poorly. Any experienced manager realizes it is easier

to start fresh than to reform an already malfunctioning organization. -

The third reason originates with the managers themselves., Take

for the moment an important export crop like coffee or tea, whose output
depends upon a chain of contributory services (so0il testing, fungicides,
¢rop {inancing, varietal development, etc.), all under separate agencies,
This situaticn does not appear nroblematic to a DC manager, who can assume
telephones work, letters arrive, and agreed services will be performed on
schedule, Imagine now instead the LIC manager, who from past experience
Knows there will be numerous delays, breakdowns, missing inputs and parts,
misdiagnoses, agreements which are forgotten, etc., The astute LDC manager
learns that each influenceable component requires extra inputs of energy,
interventicns, and leverage beyond the simple fact of arranging a commite
mer.t. Such '"bird dogging" is all the more wearisome because it must be
persorally applied and must be repeated for each riecessaxy operation., A
capable manager may exert such efforts durirg ore or two cycles of crop
production, but will so n decide it woula be far more efficient to control
the whole process directly. It is, therefore, the general unreliability
of inter-organizational matrices within African countries which make the
better managers themcelves the prime advocates for establishing vertically

coordinated cash crop authorities.

Here it is illuminating to employ Smith and Lethem's distinction
between "controlled," "influenceable" and "relevant but uninfluenceable"
factors in the decision-maker's environment (1980). Despite the general
policy decision which an Africzn government may have reached to limit the
further addition of parastatals, in the particular circumstances where real
decisions arise those responcible will feel obligated to establish new
institutions even when they recognize these "exceptions” will further strain
the nation's resources, Because parastatals offer increased control ove:
the factors that matter most to African leaders, we should expect that this

sector will contirue to proliferate no matter what is official policy.
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3) Transfer of Technology (HYVs)

In the late 1960s, a different strategy for rural development
evolved, which aimed not so much at transferring institutions as at
finding suitable technologies which might revelutionize farm yields.
Specifically, it was the Rockefeller financed programs in Mexico (which
became CIiMYT) and later in the Philippines (IRRI) and India for wheat,
maize, and rice which showed that on occasion crop yields could be
boosted between 50-300% by new varieties coupled to timely application
of fertilizer and irrigation (Stakman et al. 1967). Now known under the
label of the "green revolution" or simply HYVs (high yielding varieties),
this approach substituted the exploitation of organic plant responses
for the earlier 1950s emphasis upon farm mechanization., It was claimed
the new approach was scale neutral, i,e., it benefitted small farmers as
much as large ones.1 The intensive on-farm water management which th
approach presupposed suited the smallholder rice farming systems of
Asia in the densely settled wet rice areas of Taiwan, the Philippines,
and Indonesia. Dwarf but high yielding wheat varieties revolutionized
farm yields in northern India's Punjab plain, as did IHKRI's varieties

for Pnilippine farmers' rice yields.

Underlying the whole approach was the premise that technological
short-cuts exist, so that the benefits of decades of agronomic research
in ore setting might be quickly transferred and made available to farmers
sonmewnere else, There is no doubt whatsoever but that rapid and effective
technology transfers do sometimes occur, Many US staple foods originated
on other continents, sometimes under very different conditions. Most of
Eastern Africa relies on maize as its staple, yet corn is in rany areas
a comparatively recent introduction. The Hereford breed, like the Black
Angus wnich is replacing it, was developed in the cool, wet climate of
the British Isles but has thrived in the semi-arid American West. The hopre
has been that perhaps by initiating an excha.ige of 'organic capital' of
this nature the poorer nations could bypass years of adaptive research

and tap state-of-the-art technologies from donor nations.

There is a large and gererally high quality literature on the impact
of HYVs within tne farming and economic systems. See Chattopadhyay (1977),
Critchfield (1563), Dalyrumple (1975), Dasgupta (1977), Farmer (1977), Hayami
& Kikuchi (1981), Hewitt (1976), Palmer (1976), Pearse (1578, 19€0), Shand
(1973) and Worg (1979). For an overview, see Berry & Cline (1979).
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The shift from resource-intensive strategies (land clearing, mech-
anization, etc.) to a technology--intensive strategy is on the face of it
an attractive option for African nations to consider. In Africa, good
arable land is already scarce in the areas of densest ropulation concen-
trations (even though, paradoxically, the average utilization of land is
very low in comparison with Asia). Neither mechanization norilargerscale
irrigation has been successful, and both require vast amounts of capital
which the continent could profitably use for other, more cost—efféétive
purposes. Most African nations already have some kind of research or
experiment station network, so that a technology-intiensive approach would
not require beginning from scratch., It seemed that by coupling these
existing research institutions to the newly created network of interna-
tional centers (the ISMAR/CA clusters) dramatically greater results
might be achieved from a modest additional investment. Mowe recently,
under new US copyright provisions the hope is sometimes expressed that
perhaps multinatioral firms could play a similar role vis-a-vis private
agricultural services, revitalizing the private sector contribution to

African development. How realic*i- are these hopes?

When assessing the potential and actual performance of '"green
revolution" straztegies, two separate issues must be distinguished
anaiytically. First, to what extent is the HYV promise actually a
realistic tecnnological possibility in a giv=n setting? Second,
what demands does this set of measures impose upon the participating
administrative agencies and the surroundirg network of support insti-
tutions?

In regard to the first issue, it was suggested earlier that
the potential for dramatic HYV technology transfers is substantially
less in Africa than was at first anticipated. There have been a few
Buccess stories (but it is notable that IIATA in Nigeria is not one
of them). Sprague's USDA sponsored assistance to Kenya's national
maize program has already come up several times in our discussion:
the jump from 19 to €0 bushels per acre was, indeed, spectacular

1
(Sprague 1970:94).” But as more information has come in covering the

1 . C A . R
It is significant that by Sprague's figures, of this increase
only 5 bushels/acre was the result of fertiljzer application--an amount
irsufficient to repay its costs.
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wider spectrum of crops and conditions, agrocaomists have teen forced to
become more péssimistic. Here I should warn that my own access to pub-
lished sources on this topic is woefully inadequate. However, based on
field visits within zast Africa over the past decade, certain generaliza-

tion suggest themselves:

- A main constraz .nt in Africa is the highly seasonal rature of water
supplies. This when coupled with soil distributions means that
there is at best only a modest potential for increased irrigation—-
sometimes no potential at all. To a greater extent that analysts
have recognized, Asia's '"success stories™ come out of particular
geographic,situations where the supplies of water could be rapidly
augmented.” Take away improved on-farm water management and the
associated movement to double and triple cropping, and the KYVs
lose much of their attractiveness (if not even their technical
feasibility).,

~ In regard to rice production, while IhRI varieties do sometimes
perform well there are already local types which give equivalent
yields or have more desirable consumer traits,

~ In regard to maize, the HYVs have sometimes shown themselves
extremely susceptible to streak virus and in general the combi-
nation of low on-farm prices, bad fertilizer recommendations,
and high risks have severely depressed adoption.

- Maige has become the preferrcd staple over most of Eastern and Southern
Africa., Because of its susceptibility to drought and to viruses, it
probably increases farmers' vulnerability to focd defaicits.

- Outside of the northern and southern evtremes of the continent,
wheat has lictle potential and tends to be grown under energy
intensive methocds, making it a net foreign excnange loss.

~ There are promising legumes and root crops, but these seem to
be highly adapted to particular locales and so cannot be easily
transferred. The existing resezrch base on many of these crops
is also very weak.

= Introduced plant and animals species have often been grown in
Africa but tend to fail when subjected to the typical managerial
or situational constraints which local species compete against,

-~ Livestock in Africa suffer frcm many endemic diseases and must cope
with prorounced nutritional and heat stress for extended periods.,.
The existing system appears to give as high a biomass per land unit
as any known technical alternatives, a superiority which was masked
to researchers because they measured instead weight gains per animal,
In the context of present environmental constraints, African live-
stock show good performance,

. I? seems this same observation applies also to the drier parts of
Asia which lie away from major rivers or good subsurface water, Here see
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It seems we face therefore several reasons why Africa'’s technology
trarsfer programs have not been as successful as vield increases 1n01cate

mizht be achieved. The four principal bottlenecks which I see are:

i) In many instances yield improvements are masked by multiple con~-

straints. Correcting for a single factor-~say Nitrogen deficiency, for
example--simply reveals the presence of other, equally limiting factors.

This "overlayering" of constraints explains why benefits from a 51ngle

innovation are either masked or else last for only a short time,

ii) The lack of resronse seems particularly characteristic of the

lower altitude zones where environmental stresses~-drought, diseases, leached

soils--are greatest. Eastern and Jouthern fifrica with upland plateaus or
perhaps volcanic soils (e.g. Kenya or Ethiopia) are partial exceptions--and
have been the "success" stories. Elsewhere though most of Africa's cropland
lies within a zone subjected to severe environmental constraints., I am told
by those working in comparable zones of Latin America that they, too, have

fourd the low altitude zone more difficult, e.g. Northeast Brazil.

iii) There is a substantial underexplcited genetic potential in some of
Africa's lesumes and food crops (see Goering's review of cassava potential, 1979,
arc the crop by crop assessment in Wortman & Cucmings, 1978:144-185,, Here how-
ever the difficulty is that either we have a subsistence crop for which there is

insufficient monetized demand or, mere cormonly, g hirh yieldine crop wnich re-

quires scarce inputs such as timely application of insecticides. while agricul-

tural recearch stations in Africa can usually obtain insecticides when they are
needed, farmers cannot. With the various legures the availability of insecti-

cides makes an enormous difference upon effective crop yields.

iv) Finally, the recommendations themselves are often sugpect., Africa's

research institutes have been very slow to screen technical recommendations

against the factors which matter most to farmers. Yield increases taken out

of context tell one very little about actual potential. For example, Gathee
(in Kenya's Grain Legume Project) found that when labor requirements were con-
sidered, the Ministry's "reccmmended" practices took 5.5 times as much labor
at the critical planting time as did farmers' own practices (1962:137). The

alleced yield superiority of "improved" tecihnolosies of ten varishes when one

introduces realistic labor, risk, and input availability corstraints into tre

evaluation. This is such a widespread weakness in African research recommenda-

tions that I remain very sceptical concerning the higher yields being claimed.
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Cf course, such difficulties are not insurmountable and there may
exist major untapped yield increases within the indigenous species

or some of India's food crops (leakey & Willis 1977). However in the
imrediate future the conclusion seems inescapable that we are unlikely
to find quick and easy "technological f{ixes" to make local adaptive
Tresearch unnecessary. In the African context, HYVs are going to re-

quire vigorous and continuing research and extension support.

This introduces our second issue, the question of the quality
of institutional support which technology transfer programs can expect,
The "green revolution" components are not particularly novel in the Afri-
can context. What is "new" is the realization that to be effective they
must be Jointly applied, on time, in sequence, and must be carried through
to completion, The hidden side of technology transfer is therefore an
implicit presumption that the required services can be reliably delivered
at the local level, or, it not, that yield increases will be so spectacular
that in a short time commercial suppliers will materialize, African
farmers (and their ministry-supported extension services) trpically en-
counter late fertilizer delivery, inpcorrect recommendations, ineffective
or uravailable insecticides, unreliable water delivery, unrealistic
product prices, poor transport, and inst'ficient storage--the very quali-

ties which nullify the effectiveness of the strategy.

Research scientists have rot cecmprehended that a technology-intensive

program will usually also be organization-intensive. The enormous bene-

fits which seemed to accompany particular innovations on the research
farm made proponents of tecnnology transfer blind to complexity of the
associated suppcrt systems. Americans, particularly, take the reliabi-
lity of support systems for granted and so are prone to recommend new
techrologies which far exceed average adrministrative capabilities within
the client system, Furthermore, as African nations experience greater
economic difficulties their leaders are taking steps which make the local
Support network even more unreliable than it was a decade ago., Yet the
research scientists continue to produce recommendations that depend upon

easy access to insecticides, herbicides, fuel, and equipment.
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It would be pleasant to report at this juncture that these various
weaknesses in "classical" agronomic research are being cured through'the
Farming Systems Research (FRS) which USAID, CIDA, and other donors have
been promoting. In truth, I cannot: FSR in its present form and as being
implemented in African countries is a deeply flawed approach. In very
broad brush outline (which is undoubtedly unfair tc some PSR projectélbut
nonetheless generally true), FSR's weaknesses include:

- A basic failure to recognize the sociology of team effort at the
research station itself, and in regard to relationships between
the station and its parent ministry. The danger here is that FSR
"experts" become an additional enclave within an existing enclave,
intensifying jealousies all round. The non-FSR irndigenous scientists
can easily slip into a power struggle over the control of project
transport and resources. Jimilarly, thosz in the Ministry HQ may
also devote their efforts to the capture of FSR resources--an al-
most inevitable result when all the technical assistance "goodies"
are concentrated upon only one segment of the research-ministry-
extension linkage.

~ An unwillingness to take the extension aspects of technology genera-
tion seriously. FSR projects typically leave the linkages to the
extension services unresolved, or else state them in optimistic,
normative terms at the "application/feasibility" testing phase,
Few natural scientists understand that there must be feedback
through the extension service in the initial design of technolo-
gical options; or, even better, that externsion staff should parti-
cipate in the initial diagnostic analysis (thereby increasing its
participative vazlua},

- FSR scientists have substituted ill-considered diagmnostic surveys
when what they needed was diagnostic analysis. This is not univer=~
sally true, fortunately, but it is a real danger. The "sondeo™ when
properly applied requires focussed questionning which systematically
explores alternative hypotheses about what the real constraints are.
It should be 25% questioning and 75% hard thought. What a field team
easily slips into is, however, 8%5!% open-ended data gathering on a grab
bag of interdisciplinary topics, and 154 careful analysis, Hildebrand
is ertirely correct to warn that a survey is, indeed, the enemy of
focussed analysis if it becomes an end unto itself.

~ Diagnostic surveys are popular because FSR staff believe their inquiry
should be multi-disciplinary, but they have never got beyond ecoromics
when it comes to developing an in-iepth picture of the farmers' world,
At present, then, FSR represents an integration of natural science with
agricultural ecoromics leaving social, administrative, and political
factors as tne residual concerns, Unfortunately, it is precisely in
the social, administrative, and political spheres where some of the key
constraints lie——constraints not identified in the kind of "fishing"
questionnaires currently used to assuage the FSR researcher's anxieties
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- Had FSR staff done their groundwork proverly, they would have long
since discovered certain basic facts about the peasan: farmers'
"decigsion space". These are:

a) Calendar interfacing is critical. Many of the inputs needed to
carry out technical recommendations are seasonally variable, e. g
on-farm labor availability and cash availability, If you find
an FSR study which has not enquired about how water, labor, and
cash fluctvate, its results should not be trusted.

b) Whether on-farm resources are under integrated management or not.
Oft-times in Africa they are not.

c) The average levels of management one can expect vis-a-vis a certain
enterprise, and the range of variability between top performers and
modal performance., If recommendations are not scaled to average
management, FSR has failed to produce a useful output insofar as
the extension agents' taslt is concerned.

d) To what extent credit and timely application of inputs are assumed,
For many ccmmunities, neither can be reliably anticipated, and thus
a minimum cash/minimum purchased inputs package must be included
within the final mix of options put out to clients,

e) That even within peasant farming, households vary greatly in their
resource intensities and that such variations will override most
technical considerations. Typically, most African communities have
some families with extremely small land allocations, so what we need
are horticultural options suited to, say, 1/3 of an acre. Ve need
a different option for farmers who have access to ox-ploughing, and
possibly a still different one to match predominant cash crops.

f) In Africa generally supra-community agencies are unreliable, and thus
the degree of institutional risk associated with a recommendation will
he a function of how many different agencies must participate. While
FSR researchers have finally discovered rainfall risk, they apparently
think institutional risk is an ephemeral factor not "real" in the same
way as water availability is. To the contrary, this riskiness if very
real indeed, and it varies in systematic ways as one shifts from zone
to zone and community to community, Peasant farmers are quite willing
to talk about it!

- It seems to be generally assumed that because we know the procedures for
data analysis this task can be readily obtained in remote field stations.
The truth is tnat many field stations suffer from an acute data processing
bottleneck-—-an entirely unnecessary blockage. We need to think through
data analysis from two standpoints:

a) How to involve field workers in doing it to examine parameters as
they accumulate data, and thus spot bad data quickly (while also
developing a genuine, intuitive understanding of phenomena);

b) How to tap the capacity of i) hand-held programmable calculators, cross-
linked to ii) micro-computers for doing most analysis at the station,

- Finally, the task of simplifying and packaging recommendations is a highly
skilled one, not generally well performed by research sci:ntists. An
FSR program must recognize this need and provide for it from the start if
it intends to generate usable field materials.
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If, then, the FSR projects currently in vogue are not going to make
much difference in African agriculture, what can we say about how the
technology transfer aporoach should be improved? Could the FSR umbrella
be widened to link-up technology generation with technology diffusion?
Since my recommendations up to this point are &t variance with fhose.of
many natural scientists, let me be quite detailed in specifying where

change is needed,

- We must recognize differences in access to on-farm water are a
key reason why the Asian HYV experience will not transfer readily
into much of Africa. Without abundant water, chemical fertilizers
often do not perform well and in turn the plant breeder must work
towards different objectives. Thus whether or not on-farm irriga-
tion is feasible must be a major initial stratifying device, and
probably 85-90% of African farming will fall into the rain-fed
category.

~ We must teach scizntists how to use multiple criteria when screening
research results. For example, work by De Vries and others in the
Sahel showed that when total biomass per ha was measured, the indi-
genous livestock system outverformed the "improved™ systems consistently,
The "problem" was here that US trained research scientists in animal
production measured performance as weight gain per animal per day--a
criterion which in its total context gave m*sleading recommendations.,

- Probably the highland areas of Africa do show expected relationships
based on the classic HYV ideas of the 1960s (e.g. synthetic drought
escaping maize, etc.). Here oniv miner adjusimenss aré reauired, such
as emphasizing intercropping and recording all labor inputs~-something
FSR staff are now generally doing. An additional need these days is
to watch closely assumptions about inputs (availability, credit, etc.)
and to measure foreign exchange implications of all recommendations.,
Natural scientists may need some help to understand that foreigmn exchange
is critical, it can be measured, and :t must be shadow-priced, Hence we
should move towards minimum FE and minimum purchased input solutions,

- With the lowland zones showing a “layering" of -onstraints, we do require
creative thougnt about how to identify the sequencing of interventions,
If wa start with husbandry first, which aspects? Can we use simulation
models to test out sensitivities in advance, so that verificational re-
search (experimental design) is employed more strategically on the key
combinations? (Yes, and the sooner our scientists learn this the better!)
Can we exchangs data analysis programs across disciplinary fences? (ditto!!)
What signals snould be watcted for in the environment to indicate that a
new hitherto unwatched con. traint is coming into play? There are a whole
universe of design questions which need to be thougnht through carefully
in regard to the especially complex ernvironments of the lowland tropics,
We simply cannot afford to start classic research designs to look at
forty variables on sixty crops in fifteeen zones.
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- Some of the most interesting technological possibilities for Africa
lie outside of conventional agronomy--which is perhaps why they haven't
been adequately investigated. I am told that breaktnroughs in tissue
culture make the propagation of tree crops like jojoba (which in theory
seems an ideal, long-term perennial for some of the lowland areas which
currently depend upon livestock) much cheaper than previously, Israeli
experts have done wonders with trickle irrigation. Botswana has its _
"water harvesting" structures for small-scale horticulture, and Zimbabwe
its "Savory system" short duration grazing, The OFEC nations have spon-
sored UK research on water transport systems designed for high sediment
loads {a perennial African problem). Foresters wax eloquent about the
prospects of Lucinae as a quick-growing fuelwood. Indian scientists
tell me the Af{rican amaranths are a valuable foodcrop and that their
own dry-land legumes do excellently in some areas cof Africaee..

= It would be presumptious in the extreme for an anthropologist to ponti-
ficate which of these options merit close study. What I do insist, how=-
ever, is that our research efforts should widen their initial review of
technologies to encompass the full spectrum of possibilities., Given what
we know of the severe constraints which depress yield and/or profits on
the conventional HYV packages, let us move cautiously in determining
where to begin intensive investigation. Probably the National Science
Foundation could be brought in to reassess the ranze of technological
options which merit exploration.

- We can also say that the initial decade of support to African's interna-
tional agricultural research institutes (IITA in Nigeria, ILCA in Ethiopia,
and ILRAD in Nairobi) has not produced the breakthzoughs which some had
hoped for, There have been problems of finding and retaining top quality
researcners, failures to reconceptualize research objective more appropriate
to Africar needs, problems in dealinz with the various African nations, etc.
lievertheless, the international institute remains attractive as an alter-
native to the excessive fragmentation which occurs when projects are put
into all the national research networks. A critical and creative effort
is needed to decide how best to use the international centers for African
rural developrment,

- It is also unfortunate that the substantial scientific resource which were
accumulated in Kenya and Zimbabwe--initially in order to support larger
scale "settler" farming—have rot been fully tapped to benefit the whole
zone.

- Africa does have several quite strong ranagement institutes (ESAMI, Managua,
etc.), and there is an obvious case for using them more fully in screening
and diffusing technological packages.

- Special efforts are required to bring the extension services into joint
interaction with researcn programs, and not only as "implementers" either,
The likelihood of screening out bad techrnological packages could be increased
if extension services particivated as equals in the desien process. Also,
the researchers have a virtual moropoly on the key input which extension
staff need: up-to-date technical knowledge. Thus we should think of the
tecrnolosy generation-diffusion activities as an intarmation exchange pro-
cess with built-in feedback loops rather than (as at present) a discrete
sequence of activities done by separate agencies,
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4) Tre T & V System

Tre HVY model we hove been discussing is directly related to wnat
has beccme the sirngle most widespread approach to improving ILC extension
organizations: Daniel Heror's "training and visit" (or T & V) ystem,
First developed and implemented by benor for the World Bank ir India, the
T &V system is now being implemented und - Bank urging in from 3C-4C -
countries, Basically, it attempts to equip junior extension staff with
changing extension messages on a two~weekly training schedule and then
through tight supervision to insure they do actually work with specified
centact farmers on a rotating schedule (Benor & Harrison, 1977), Wuhile
tee full mecdel has a numoer of structural comporents, at the core it aizs
at upsrading the technical content of field extension activities while
makirg the field awents' contacts more predictable and thus more accessible

(to farmers) and more enforceable (to Miristry supervisors),

The first of these two objectives requires tha* direct links to
agronomic recearch are cultivated, that farmers' fields are used for con-
ducting feasioility trials, and that attention is directed to the three >r
four most important inrovations before farmers are asked to zssure the risks
ef using purchased inputs.  All of these lessons stem from the experience

of the Irdian KVY prosrams, as well as from CIIZIYT's carlier uebla pro jict,

]

The socond sblective——maXin: the ex<oncion worker's rield tasks vicible and

4

‘edictable—wragquires a sioplification of Mirnis‘ry recnongibilities (orefer-

AL I ]
o

oly by the creaticn of a unified extension service ana the removal of its
rezulalory and information-iathering tasks), an irsictence that field staff
srould rot take on other Joss like arrauging input supprlies or assiszting
community developuwent, provision of the transport and incentives so that
field tasks can be perforred as planned, establizhment of realistic super-
visory ratics, and assignment of a specified number of families to each

field worker (the "contact farmers"), It is, in short, a coherent and inter-
connected syctem wnich in many respecte reprecents a return within the exten-
sion services to classical privciples of management. ts central irnovation
remains the all-day training ses,icns whicn Hinistry staff are supnoced to
arrange fer all field acents on a 10-14 azy crcie (Zerer & Harrisen, 1677:
1C-1%, 29-:3), 3Beror's own advocacy of his approach within the Zark has

been a major factor ir the T & V metnod's ranid spread outside of its orji-

ginal setting in India,
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In contrast to the expansive funding available tc support T & V, the

literature evaluating the sysiem is to date extremely slim. I krow of only

-

a randfull of ncn-Bark sources, Cutsiders' accrunts like trioce of Syed 111 or

Howell for (DI while useful remain at the level of very general prelicirary
analysis., fowell (19&2:6-9) tells us the system was refined in the Rajastan

and West Bengal areas of India, has since been spread to many other sections
(Orissa, Assam, Maharashtra, Karnatka, Bihar, Madhya Pradesh, Earyana, Gujérét?“
and now is being tried in Nigeria (Avangba and lafia), Malaysia (the Muda
scnene, like many of the Indian cases linked to a Bank-ascisted irrigation

project), the Upper kegion of Ghana, and Botswana.

As it happens, the Indian extension programs are well described
in published sources giving us a fairly firm picture of the context in wnich
T & V was refined (some of its initial elements were also developed in Turkey),
What are, then, the distinctive features of the Indian scene which appear to

have influenced the design of tie T & V system?

- India has a long tradition of village level extension work. The T &
V system is only the latest of many measures taken to try to realize
more effective output from what were originilly called the '"Willage
Level Workers' (VLWs or contact extension staff). A hierarchy of
village axents reporting to a higner level (the 'Block Develonment Offi-
cers, or BLUs) and under the general guidance of elected ccuncils (the
Village Panchayat system) had already been in place for *wo decades.
The © & V systena thur attemots to redefine ard narrow the role of village
extension staft away from generalized rural develornment and towards afri-
cultural production (for details see unter.1970, Iuntsr & Sottral 1574).

- Since the HYV and IADP program days (mid-1560s), India has out substan~
tial resources into strengthening agriculiural research stations and
establishing a parallel network of agricultural (or "land grant tyve")
universities, During the HYV campaigns for wheat and rice, University
staff became accustomed to worki: ¢ directly with farmers in surrounding
client communities. Tnis usually meant approaching farmers in the company
of their village extension agent, a tyre of .contact for which the T & V
systewm provides an organizational base. However, by the same token,
those countries whicn lack powerful institutions of this kind will have
to fird other sources for the input which the T & V system requires,

- The existence of superior technology is taken for granted by T& V.,
Tris was not a major problem in India becauze the ceuntry's training
and research institutions were by the early 15705 quite successful in
generat.ng a stream of relevant inrovations (Mellor 1976, Streeter 1970).
With increases of up %o 5004, the new HYVs were eagerly sousnht by Indian
farmers., 4s production snowballed, the Indian goverrment was forced in
turn to develop commercial fertilizer and seed companies wnich could supply
inputs throughout the country. Here India's existing industrial base built
up in the 1950s and 1960s also proved advantageous. Ard, most importantly,
the Irdian Government encouraged farming Yy letting grain prices rise,
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- A further advantage but also a complicating factor was that the T % V
system was being implemented (at World Sank ivslstence) as an adjunct
to major irrisation projects. The iIrrication command areas had their
swn internal admirnistrati:n which cross-cut tne normal territorial units.
Un tre one harnd, t2is has meant that HVY adeption and double or even
triple crozping were feasible, On the other, it senszratad many structural
prodlems arising from the three-way struggle between irrigation auinsrities,
¥dristry of igriculture staff, and the existing block develooment system.
According to Zyed Ali (who implemented the 7 & V system in Ardhra Pradesh),
the cystem contzined ro provisicn ror these inevitable structyral complica-
tions. The attempt to implement its single function/single liné of commard
provisions even led to disaffected staff members taking their case all the
way to Ind’2's Supreme Court (Syed Hasnin Ali 1981:4),

- In comparison to African states, the Indian civil service has a reletively
strong record. The quality of its performance is protably higher than
outsiders unfamiliar with India's internal problems recognize. 'This might
susgest thnt the T & V system--which is in essence one type of interral
administrative reform--benefitted frem the general competerce and neutral-
ity of the seniovr Indian civil servants, Cn the negative side, we might
also note that the 'top-down' pature of the T & V syste - is highly congruent
with the rather authoritarian bias of the Indian civil service.

In sum total, these observations suriest that the T & V system does depend
ratner heavily upon the suprort of an accompanying EYV approach, and that even
in Irdia there may be additional structural problems whicn the system's ad-

5 chcosze tu ignore,

What oredictions can w. hazard ahout the effectiveness of the T &V
systen as the soluticn to weaknesues in African extension servicog? Here

we are limited ty the very thin documentation on the T & V system outside

&

of Irdia. Pased on my own tast African experience, it would seem to me

that there are both positive and negative aspects to consider. These are:
(a) Sirencths

- The T &« V system has = public sector, 'top-down' emphasis wnich
matches closely the ‘types of bureaucratic atti*udes and structures
one finds througncut Africa. In this regard, it provably stands
better chances of success thar many US cerived managerial innova-
tions. 3But it will also perpetuate this kind of arganization.

- Any program which upgrades awareness of the central importance of
effective extension within the Ministry of Agriculture's many roles
is to be welcomed. The siress upon having a single extension divi-
sion is sensible, and would make possible the xind of carefully
thougnt out and cohsrent agency-wide planning which T & V acsumes.

- The goal of insisting that senior researchers deal regularly with
subject matter specialists in the Ministry and with actual field
staff in selecting innovations is all to the good. The necessary
institutions are already in place within many African countries,
and the implementation of T & V can insure regular communication
between them occurs,
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- The stress upon naving realistic supervisory spans and adequate
resources for tne field staff is greatly needed. {ften these aspects
of interral agency functioniny have gotten out of centirol because of |
financial stringencies. The T & V system's insis<ence *hat the field
azent pas a xnown client load and that farm visits are done regularly
is, in my view, long overdue. This may mean that fewer farmers are
dealt with but at the least work can be carried out as rlanred and
other devices be found (such as rotation) to spread impact more widely.

- Similarly, the idea that research rezults must be feasibility tested -
on the tarmers' land is emminently sound., Benor is also to be praised
for having the courage to insist that farmers must grasp the critical
managerial inrnovations thoroughly before incurring any credit burden.,

- Firally, if the system operates as planned the regular updating of
the field agents' technical knowledge can only benefit the farmers.

These were, in fact, the basic vrinciples of extension work in the USa
ard tkere is no reason to believe they do not also apply in Africa.

(b) “ezknecses

- Proven technolcgical iruovations yielding a 5C% or more increase are
simply not yet widespread in Africa, tarticularly in rezard to the more
marginal environments, Here the T & V svstem's assumntion that there
is already an effective techrolery—-iereratine network in nlzce stronzly
limits its annlicability. without the cn-farm advantazes of easjly
perceived vernetits, tne ex“ension service will have difficulty select-
ing irnovatisrs to emphasize. In turn, its own contact agents will
coon tire of precmoting uruopular and ill-cheosen recomrerndations.

- The T % V arnroach is very orsanization~intensive at middile marzrerent

levelc (asain perhaps refliecting Indian civil service strensthe).  Some-
bony must put in a laree adaitisnal effort over present pracsice in ine
nirng of innovatiors, designirg training aids, setting up field
.ocul:s, recrulting suoject matter specialisis and field surervicors,

ing for finance to cover transport ana supcrvisory overheads, etc,

uch ta'-<c require a lavel of ceomniiment ard a ceost consciousness wnich
1s simmly not fcund a% the middle levels of the typical Africarn Ministry
of hgriculture. (I you exanmine nresent programs, many of their weaxnesses
also eriginate at the middle-management level,) While by special arrange-
ment witn FAU or other donors thece plarning and coordinatins functions nay
be supplied for a while, over the longer naul it is likely the middle
echelons cannot provice the outputs needed on a contiruing btasis by the
T & V systen's field training seninars,

- Specifically, a properly run T & V system once underway would huve a
large appetite for processed technicazl information, plus extra inputs
of "trainirg for the #frainers", While in theory many countries might
claim to have the nceded support institutions for rackaging raw research
results, few do in actual fact. This exrlains why develorment practitioner:
are already leaning towards the conclusion tnat T & V works best for the
simpler innovations--anything more elatiorate would exceed tre “inﬁs of
specialiized training support which most ifrican countries can proviie,
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-~ By insisting its field awents only deal with crop imrcrovement, the
T &V system does presume that other agencies are present in the
community to handle crop finance, farm credit, land reform, diseasze
diarmosis, eic, In fact, in many voor Africar countiries the extersior
service is more widely spread than most other commercial or farm ser-
vices. In the more marginal arezas, 1f the extensinn agent doesn't
orgarize tnings like fertilizer storase or insecticide supplies, notody
will. This has already proven a major bone of conterntion within the
various African countries implemznting T & V (Eowell 1962:11=12).

- A central premise of T &V is tqat field agents (as well as:their super-
visors) can set and adhere to schedules. This idea is so ceritral we
might even view T & V in ossence as a form of time management rather
than extension per se. To be on time, agents imust have adequete transvort
and must be free from overlapping claims by politicians and others. We
saw earlier that in African administrative systems, delays accumulate down-
wards; many field staff are located far from farmers but without transyport,
The Ministry's own supervisors will find themselves subject to many delays
and unscheduled demands; i* can be predicted in the couuntries I know any-
thing about that they will often break their commitments. Cnce it is seen
that the supervisors themselves are delinquent about meeting schedules,
wnat will hanpen over time to the reliability of junicr staff efforis?

= The T & V systen's changing calendar of mzin husbandry emphiages suita
areas (like *the wst-rice and irrigatzsc wheat zones ot India) which rely
on 2 sirgle predominant crop. It also zssumes that the 'average farmer'
used for planring purposes does wepresent a large category of farmers
(Eowell 1982:1C). Tris rigid and ratner simplistic concept of farmers'
needs is inadequate if localities contain pronounced ecological variation,
if there are divergent farming tipes, if farmers incorporate different
types of livestock or machinery, or if they live ir margirel lands culti-
vating a spectrum of arnual crepsl, If farmers have sismificant riceds for
on-farm diagrcsiz (diseasc outbrelks, determination of s0il types, eIc,)
or if there are rajer problems atlthe commurity level (shortage of storage,
corrupt lezders, etc,) they cuunrnct look to the T & V systen for nelp.
Since all these traits aprly to much of Africa outside of the favered high-
land areas, some relaxation of T & V procedures would seem imperative,

- Firally, the T & V system insicsts that extension agents stay out of tne
marketing mess. Again, this is feasible where private traders are well
organized and where food crop prices are rising., In Africa, the export
Ccrop prices have been stagnant or declinirg; the irmiprant traders who
served ~5 middlemen have sometimes been squeezed out; and in general
governmenis lack the will to pass on rising costs to politically mobilized
urban consumers, Under sucn conditions, marketing aspects and costs take
on a life-or-death jumportance which the extension service simply carnot
ignore {an obzervaticn most true for the mout perirheral comcunitics),

There are other criticisms which Eowell lists as havirg beer. made against the
T & V apprcach, but they concern aspects such as administrative costis or the
nature ot farmers' grcups whicn impinge upon any extension system. Still, it
SE&rs the above reservations have sufficient weight to indicate that T & V

proponents snould rot court upon realizing easy success in the African context,.
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5) Is Management the Missing Ingredient?

A fundamental flaw in ‘'seccnd generation' develorment policies
was, I suggest, the failure to recognize the central imprortance in such
prosrars of efficient but flexible administration. 1In the absence of
reasonably efficient administratinn, many otherwise attractive rural develop-
ment measures become counterproductive., Credit, for example, gets captured
by existing elites who already enjoy access to private credit but who
prefer to receive it at subsidized government rates. Fertilizers yield
no advantage if the wrong types are chosen or if they arrive too late for
application. GSimilarly, flexibility is essential because these prograns
required a ccmzon focus involving many different organizatioral units
which customarily did not cooperate with each other, and for success the
EYV package needs ic be rijusted to the particular ecological and commer-
cial circumstances of each community., vha2t one sees in country after
country is that the various agercies which should he involved de not
cooperate, and even when they do, their internzl administration is not
tight enough to deliver on the commitments that each agency enters into.
Alternatively, some senior minister gets everyone involved, but then
dictates a standardized package which is incorrect for many of the locali-
ties wnere i*% is implemented., The "correct" policies get adopted, but
the implementation is so rigid, contradictory, unceerdinated, hesistant,
and incomplete that the whcle apprcach socon becomes discredited. Frem
examples such as these, development practitioners working in Africa have
broadly concluded that poor or weak management is the major reason for

the continent's disappointing performance in agricultural development.

This conclusion is both valid and misleading., It is valid for

all the reasons reviewed above, which underscsre the absolutely crucial
importance of strong managerial capability as a necessary component in

any publically sponsored rural development program. By recommending policies
withcut regard for implementation capability, economic advisors were in

a number of cases €Xacerbating existing weaknesses and in the longer run
making countries less rather than more capable of managing rural develop-
ment., That much is clear from the African record, and has already been

incorporated into the newer generation of economic texts (see
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It is misleading, however, in the implications it suggests to policy-~ .
makers both internal and external to a given country. In the immédiate
context of a strongly hierarchical administrative system--such as one finds
almost universally in African public ministries and parastatals--senior
officials are likely to respond to the need for "tighter" administratioq by
increasing reliance upon formal authority, as Leonard points out for‘the
Kenyan extension services (1977:82):

In Kenya, belief in the efficacy of the formal sanctions aspect of
authority is widespread and deep-seated, Employees are thought to
respond only to punishments and wage incentives, The elite coencep-
tion of the good supervisor is a2 remote, demanding, and authoritarian
figure,
To the contrary, Leonard's own research at the farm and community levels
showed that the more authoritarian agricultural officers in his sample pro-
duced lower worker productivity on the part of the junior extension agents'
efforts (1977:90-92). More generally, when African ministries and para-
statals try to become "efficient" they turn to the very measures whichk we
can predict from well-tested organizational theory decrease motivation and

depress performance over the longer run,

Outsiders as well as insiders often make the second mistake of think-
ing of marnagerial capability as a coherent property of a system, an "output"
wnich in turn depends upon the "input" of the numbers of "high" or "middle™
level managers available, If these numbers are insufficient (as both econo-
mists and nearly any African political leader will insist they are) then by
pumping in external training and by expanding local training opportunities
one can over time augment a country's "high level manpower" situation. Again,
Leonard's empirical research showed in detail what several other researchers
have found in other African countries, that vetter educated young men vwho
are being appointed to extension positions show lower motivation and worse
on-the-job performance (1977:101—128). In specific detail his findings
undergird and support the general conclusion we have argued in this paper

that "good management’ is an emergzent propexrty of the total overation of an

administrative system rather than being an "output" easily influenced by

changing systemic inputs. In turn, this sugsgests to get improved productivity

may require effecting numerous changes throughout the system--the topic of

on» nex% section.
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In LDCs, the absence of "wood management" occurs because whnen
’ £

individual manacers ac*t rationally in respense to their irradiate contexts,.
L

tre outcomes do rot sucport "sood rmanacement! for the orcanization as a

whole, Tuis situation can be contrasted with the organizational decisicn-
making which occurs in a private I.DC firm where the environment is predictable
and ermployees share interests similar to those of their clients. In such
contexts (which are taken for granted within much of the "western management!
tradition) rational action by individual managers does usually also appear
ratioral from the standpoint of realizing organizationz” objectives. Thus
major changes in the syctemic are rarely required. If instances of "poor
rarzgement” come to light, it is generally sufficient to reprimand the manazger
or, in more extreme cazes, to replace the management team., In LDCs, to ‘ a1e
contrary, because the actions which reinforce bad management seem rational

and necessary at the proximate level of the individual decision-maker, to
encourage "good management" one must effect major changes in the furictioning
of tre entire syztem, This is obviously a much harder task which exceeds

both the determination and the vision of most policy makers,

We have emphasized the possibility that it seems African arsency per-
formance may be worsening over time, despite the injection of outside aid
and nuzerous techrical assistance -ojects. This deterioration can be ex-
plained in several ways. It may be an outgrowth of the entrenchment of par-
ticular groups in power, so that as organizations become fully s taffed the
national government loses the leverage to make further changes easily, It
may be related to the internal rigidification which occurs when an agency
that once had 200 employees grows to several thousand. Yet again it can be
that the 'hub-and-wheel' pattern for task delegation breaks down when tasks
become more complex than a single individual at the top can coordinate. Or
it may be that by pumping well educated but inexperienced staff into the
lower levels the top management is unwittingly accentuating internal aliena-
tion. There is no definitive source which documents empirically which of
these reasons are the most significant source of performance slippage. What
we «¢an say, however, is that reversing the momentum which the African admin-
istrative systems are acquiring will take determined effort on mz2ny fronts,

possibly a larger commitment than Africa's current leaders will consider,
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Table D« Suggested Interventions

A.- '"Process!' Imnrovements

too taking actions which only mzke the situation worse,

[N 2
.

Identify the key performance sectors that need close watching.

Rectify for missing signals in the economic and administrative system,

Modulate incentives to get desired organizational behavior.

Make planned use of improved budgetary procedures,
Let the market determine prices and input supplies.,

Devise methods of transfer oricing for internal operations.

Give special attention to the low productivity institutions.

Make routine administration less energy-intensiva.

L L I 0 o BENE B © YRR 6 3 S - Y
.

(@]

Get people excited about what can be dcne.

Extension Refzrm Measures

td
.

[
L4

Introduce an agricultural policy focus into Ministry decision-making.

Review staff incentives to reward field performance.

‘N
L ]

5. Strengthen in-ccuntry adaptive research to generate new technologies.,

4+ Redirect M.S. training towards case analyses of field problems.

5. Prepare orzarized support for introducing the T & V system,

. Cluster district extension functions into three domains.

Structiure organized feedback from the district to the national level,

. Develop a middle-managenment package for agricultural staflf.

. feform the budgetary process to enchasive compleiion of current Lrojects,
10, Ivitinte extension staff retraining as a continuous learning functicn.
11, Organize networks of con*act farmers.

12, ¥ake field agents more downwardly accountatle.

C. Donor Assistance

l. International consolidation of program experience,

2. Techrology screening by donors.

3. Drought aid leverage.

4. Sustained emphasis upon project completion,

5. lacilitate between country exchanges of technical materials,

6. Create US based extension expertise,

7. Improve participant training in the USA,

8. Identify a recipient 'land-grant' type institution in each country.
9. Make better use of the international agricultural institutes.

10. Media/software assistance in technical fields.
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I1I. INTERVENTIONS TO REGAIN PRODUCTIVITY

How might African governmewnts get their agricultural development
agencies back under planned ccntrol and into effective operation? Let us
deal with this bundle of policy issues in four stages: i) general "process
‘interventions", ii) the essentizl reguisites, iii) specific changes within

the extension services, and, iv) donor inputs. (See Table 5 overleaf.)

1. Generalized 'Process Interventions'

1) Logically the very first step to take is to stop making the situa-

tion worse. At various pcints throughout this paper I have tried to high-
light actions which often mzy appear "necessary" in the short run but which
have the predictable aggregate effect of worsening administrative malfunc-
tioning. Unfortunately, a number of these consist of political interventions
which decision-makers have adopted in hopes of accelerating rural develop=-
ment., Some of the actions to avoid are:
-~ Anything which stimulates scarcities wnile putting officials into
pvositions of great temptation, since this is bound to feed corruption,

~ Acticns designed to remove public agencies from competition, thereby
rewarding them for inefficiency.

- Crash programs adopted without adequate preparation.

= Major new projects of an excessively "lumpy" nature, which will sop up
foreirn exchange, skilled manpower, and the time of national cdecision-
makers.,

- Opportunistic, political staffing or technical functions.

- Encouraging proximate decision-makers to set overambitious or un-
realistic output targets. The incorporation of such targets sabotages
the whole plarning process.

- MeaSures which unecessarily increase job security within cadres where
such security is not strictly necessary.

- Overinvestment in new training programs at expense of adequate support
for existing ones,

- Failure to build recurrent cost estimates into the budgetary prccess.

- large incremental expansions in "successful" programs (or the unfunded
and unecessary jncrecase in f n-tions assigned to these prograns)

Adding new responsibilities to public sector agencies beyond what is
strictly required,
Since several of these come among African leaders' favorite tactics, we

nust anticipate a tough battle.
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2) A second need is to identify key performance sectors where any

snortfall in output is bound to influence many other decisions. The two

we have already hignlighted include: i) watching the main foreign exchange
earnings and commitments closely, and, ii) rem2ining alert to the possibi-
lity of impending famine. The economic dimensions of (1) are well kuqwn,
but tend to be considered in formulating five year plans rather than on a
day-to-day basis., There are also non-economic aspects to consider:'ihe‘
threat of a new disease in a particular crop, for example, or perhaps the
perfection of synthetic substitutes. In regards to (ii), FAO/UNDP have
tried out the establishment of "early warning" systems for crop monitoring.
However accomplished, the aim is here to create organizational attention
at a high level, so that the system as a whole becomes sensitive to critical

factors affecting national well being.

3) A third line of attack should be to rectify for missing signals in

domains where bureaucratic inattention may have serious consequences. A

Prircipal advantage of open competition is, of course, that where it exists

the market will supply loud signals when output departs from what demand
warrants. 'f we take the "sigmals" function out of the marketplace, then
equivalent mechanisms must be created which can warn wher circumstances dictate
new policies, The literature is full of examples to show that this is where
public bureaucracies often fail: persistence in loss-making projects, sluggish
response 1n times of crisis, failure to anticipate opportunities, etc. (Peirce
1981). It is easy to see that there is a problem here--and one not contined

to LDCs, either!--but not so simple to rectify it,

First, we must judge whether the difficulty is indeed missing signals or
if instead the organization shows a failure to react to received intelligence,
i.e. missed signals. 1Ir the latter case, what is needed is more reactive
public sector management (organizational intelligence). In the former case,
we must then find ways either to establish routine irlormation flows that
monitor the environment or else "flag" those flows which exist but which the
organization has been igroring. It is embarrassing to African countries that
at the moment the donors have been perceiving problems earlier than they
have been recognized in the country where they originate. Somehow national
leaders must receive warnings from their own systems earlier than they do at
present, and ones which cover a wider range of critical dimensions (e.g,

trends like the growth in the nonformal economy ).
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4) A fourth area for intervention is the need to modulate incentives

to encourage benaviors which strengthen systemic capabilities, It seems

obvious that the worsening trend of present performance indicates that in-
centives do no* reward the desired behaviors. To learn what might be done

will require lookirg closely at perceived incentives and sanctions within the
system as presently constituted. We should try to avoid a priori assumptiocns.
This will probably require actual behavioral investigation and a large amount

of careful redesign by those who have extensive experience within the system,

At a minimum, the whole package of benefits——postings, promotions, allowances,
housing, amenities, transfers, and training nominations--should be reassesssed

to find points where leverage in a desirable Jdirection can be increased. A
central question is the kinds of evidence used when deciding to promote someone
-~could this be where downward accountability is introduced? Again, nomina-
tions for overseas trainirg are greatly desired. Could these be used to stimulate
the completion of projects and inter-disciplinary cooperation? What about rural
and hardship post allowances? Or having a pool of short-term "substitute" staff
(perhaps new trainees during their first three years of work?) so that when one
person is moved the agency doesn'’: need to shift nthers to fill the position?
Since this is an exceptionally sensitive area where little imaginative work has
been done, it might be appropriate to start with a cross-national survey done

by outside ccncultants (perhans by an international agency like tne ILC or OECD).

5) A f£ifth chanse is to make planred use of improvesd bhudsetarsy DrcCcecures,

After staffing issues-—-how individuals are selected and promoted-—-tne most
significart single point of leverage on an administrative system is its annual
budgetary appropriation. The procedures in use to guide how budgets are pre-
pared and then disbursed acquire tremendous influence within organizational
functioning (the wnole reason why zero-based budgeting has such an appeal to
politicians trying to reassert their conirol over tectnical functions). Given
this fact, and the recognition that several implementation weaknesses trace
back to faults in the budgeting process, this remains an obvious area for
further experimentation. DBut beware of the fiscai experts who usually are
called in to perform this task! LDC systems work differently from the ideal
ones we teach about in organization theory, and we must make due allowance for
likely responses to any system we propose (here see especially the excellent

volume by Caiden and
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6) The sixth necessary change is to let the market free to do what it

handles best. I am not advocating that cost recovering private firms are

an ideal answer to every service need. 3ut the small, multi—produét family
business we used .o see in ifrica is inherently less cxpensive and rore

flexible in running many ki..us of aispersed rural enterprizes: contracting,

the retail trade, bus services, building rentals, equipment repair, tractor
ploughing, paint supply, fertilizer sales, food marketing, and varioud other
low-level commercial services., African governments have an ingrained‘tendency
to impose restrictions where they are not needed. Often they have moved to
protect the inefficiency of large public agencies by driving private competitors
out, perhaps by means of licensing restrictions. It is high time socialist
leaders like Kyerere or Mugabe come to their senses and recognize that competi-
tion by a vigorous, small-scale private sector is a vital safeguard to protect
peasants from public agencies which become too exploitative and over-bureaucra-
tized. Of course, once the ecoriomy @ets completely out of control more drastic
measﬁres may be required. Then a lifting of price and currency controls may be
the only effective way to bring economic exchange back into formal channels, as
Uganda's decontrol policies seem to have done (in marked contrast to Tarzania's
failure). tiiere the danger~-whick we discussed earlier--is that once a nonformal
economy becomes integrated thrcughout an entire region comprised of several
countries, it may be that even the classic remedies will no longer be effective,
At ary rate, in recard to feod production there is no alternative but to let
food prices rise to refiect actual increaces in peacants' procuction cos*s., Un-
less African woverrments stop sudsidizing their urban consumers, they will never
breax the cycle of subsistence farming and inadequate rural revenues to cover

the costs of their public sector extension services,

7) Since large public agencies will remain, we must also devise better

methods of transfer nrice accountinz to make their internal operations more

coct recovering., A large share of parastatal inefficiency arises because
parastatals do not generally have adequate methods for affixing transfer prices
within their internal operations. All sorts of benefits get absorbed into a
ballooning overhead cost functior, which reflects ihe exterrnalized costs of foot-
ball teams, cafeterias, staff clinics, bus services, etc. The only answer is

to impose tough tranzfer cost accounting methods which force users to pay for
services at source, even if the users are part of the same overall agency.
Otherwise parastatal overhead cost margins can never be held under control,

lWOrld—wide experience with "privatization" policies would make a timely topic

for an international conference.



- 93 -

Moris

8) Our eighth area for intervention should consist of a frontal attack

upon low vrecductivity institutions. 1In any national system, there are some

rarastatals whicnh for various political, s-.rategic, or structural reasons
simply must continue no matter how unproductive their record. Tyvical
examples include tne national railway system, the telephone system, public
power utilities, universities, agricultural research staticns, irrigation
authorities, and even management training institutes. A handfull of these
will soak up a major share of public expenditure, perhays far beyond their
present contribution. While the costs may be unavoidable, the low return
is rot., The imbalance identifies which institutions deserve priority
attertion; it also provides an acceptable public rationale for taking

fairly drastic actions.

Ferhaps the country's larger management training institutions should
be the place to begin. If these can be made effective, they will furnish
resources for tackling the rest. In-depth investigative teams should be
assembled to aralyze current productivity at each of the major "problem"
institutions. Students on mid-career training right then supply analyses
from diverse analytic percpectives, fThe institutioral management must be
involved throughout, and must develop a commi‘ment to implerent whatever
solutions the team advises. As a group, the team should document empiri-
cally what actual constraints have been limiting performarce. The larger
casz stiudies mignt become Pasters theses, which in turn supply additional

data for subsequent training ard analysis,

A collaborative effort cf this kind reed not require vast amounts
of morney. Manazers already hold their jobs, and produce reports, lid-career
training courses of 6-12 month duration are already being given in most insti-
tutes of management. The change would be to make this a multi-disciplinary
team effort with real world consequences, If it can te made clear tc the
managers at the start that there will be both winners ard losers at the
end of the exercise, it is more likely to be taken seriously, If outside
consultants are involved--a desirable feature, given the size of invest-
ments typically at stake--they should serve more as rescurce persornel
than as the framers of recemmendations. If it can be done successfully
in a few key instances, a retooling effort of this nature might over time

widen its attention to the whole agricultural sector,
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9) Our ninth "process intervention" aims at reducing the ererzyv ingut

required to make the administrative system work. In reality thic is a cate-
gory of relorm measures rather than a sirgle item, and it is not jet clear
Just how it can ve acceomplished., Whnat one can say frem fisld experience is
that Arrican management requires an irordinate amount of the executive's
personal effort and time., 'This in turn pre-empts hignrer level managers

from solving more basic organizational problems, because they are sé busy
trying to keep routine activities moving. Making junior staff clearly
responsible would help; secretaries should be given the power to co&hit
their suneriors' schedules; better crganized vehicle servicing might insure
that transport is available when neceded; radiocall rnetworks cnuld take the
place of unreliable postal services; ard ID photographs for accountants might
make in unnecessary for the manager to sign all checks personally. These
seem individually to be small improvements, but since the energy drain is

a cunulative functicn there is no chortcut for searching out each little
improvement wnich makes routire actions easier and more reliable. And,
firally , most LDCs could berefit immensely from a sizplification of forms

. . .y . 7
anrd procedures required in gaining goverrment ascistance {as cculd we all!).

10) The tenth intervention is the most seneral: creaztins a sencge of

excitement wnich ceomes witnin an organization once pecdle begin o be-
lieve the problems can be solved and their ac+i

cart contribution to general welfare, Pe-ers (

.
A
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that trvinge to jirm

crent ton many reforms piecemesl car zive worse results
than doing nothing at all. CSuccessful executives uze attention-directing

tactics, which focus organizatioral hopes an one or two critical changes.
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Provided peoplc in the organization believe th ci 1 e elfective,

they clten are, Ve have to develop an organizational ideology equivalent

to tne plant breeder'c faith that he knows how to get better varieties.
Beror has such a faith in his T & V system, and by everycne's account

this has been a major factor in its "success". The measures we have item-
ized do not specify how they should be packaged for usze within the organiza-
tion. Throse who might face this task for a given ceuntry should prepaxre
themselvas by rereading Peters carefully, and then chocs2 a few predominant
themes wnicn can be presented as a common program worth doing. Our analysis
here does not take that final, crucial step which maxes the wnole in*oc a

viable reform package.,



- 95 - Moris

. .1
2. Lkssentials for Effective Program Organization

From a review oi many rural development programs, I would like to Pro=-
rose certain structural requisites which are the essentlal progerties behind

progran success., There are fifteen of these:

- Sensitly chosen organizational objectives. Ton be effective, thege
need to be communicated throughout the extension service.

-~ A shared belief that individuals shoulAd ac¢, that their actions will
be effective, and that farmers will benefit--in short, a sense of
organizational excitement (see Paters 1976),

- Inclusion of at least one "high pay-off" technology to be the incentive
for farmers' participation.,
- Ability to attract and hold key staff within field assignments,

~ Devices to increase the visibility of good rerformance, sc that it
enhances the individual'c career advancement,

- Assignment of direct responsibili%y for all key activities,

- A mechanism to identify and obtain adequate coordination of the inter-
organizational matrix (those agencies whose support is vital),

- Open chanrels of communiczticn, both horizortally to other agencies
and also vertically withir the extensior service and beyond it to
sources of expertise and new tecnnology.

- A tradition of teamwork and shared responsibility unifying contact staff
with the central adminjstrators.

- Realistic job assigmments, including provision of the necessary
trancyport and task resources,

= A style of supervision which emphasizes creative individual responses to
fulfill the orsanization's service obJjectives.

-~ Direct access *o technical expertise and to technology generating systems,

- Freecon from day-to-day political interventions and direct control over
Drogram resources,

- PDownwards accountability, so that "success" is measured in terms of problems
solved and the meeting of farmers' and communities® needs,

- Creation at all levels of a general environient for decision-making wherein
what individuals will tend to do is zlso in the organization's interests,

It should be cl2ar that this listing identifies functions rather than
Structures. 3By "structural requisites"” it is implied that there will often
be more than one way for providing a given functional capacity. For example,

access to a dynamic *‘echnology-generating system can be realized in several
—\—

For a fuller discussion, see my "practical implications of experience” (pp.
116-125) and "a systems approach to production services" (pp. 61-62) in Managin
Induced Rural Tevelopment (1981). Other useful texts include Paul (1983) and
Bryant & Wwhite (1962),
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ways. Technology can be "dought in" by contract with private firms; it can
be imported when senior staff retarn from international research ceAters
where they may have learned new skillsj it can be supplied from a linked
‘land grant' type of university; or it may result from the Ministry's own
agricultural research network. It is time %o recognize that mno single
structure is necessarily productive in all settings. Rather than leng%hy’
debates about the ideal structure for the research-extension—trainihg:ff:
lirkage, what we need are analyzes of areas of operational breakdown within
present institutional complexes. The goal should be to find ways to encourage
the desired capabilities with minimum further expenditure. Of course, there
will sometimes be the situation (perhaps in a country without previous invest-
ments jn institutions of this kind) where a fresh start is recommendec--and
then it is nelpful to have an ideal structural model. But much the more
comron situation these days will be that the analyst must deal with existing
institutions and must pinpoint initiatives that promise to be locally feasible,

effective, and acceptable,

Most users of this report would have little difficulty in generating pre-
cise specifications to match these requisites if designing a new system from
scratch., The task becomes much more complicated when we must adapt our ideas
to the severe financial and political constraints ¢f an already operational
System--here hadian's chapter "How to Do a Lot with Very Little" should be
required reading (1980:85-110). What I suggest is to use these poinis as a
diagnostic checklist, identifying where the weakest lirks in a systenm are found,

Once located, the proolematic functions can then receive priority effort.

This is why a review of the range of likely options (to be presented below)
is merely the first step. Such suggestions constitute a total package which far
exceeds what local systems will tolerate in the way of organizational innovation
(let alone what donors are willing to fund). Consequently in any given national
system—for Sudan or Somalia, let us say--a large measure of astute diagnosis
and adaptive redesign will be needed. The extencion analyst must discover which
structures are involved, where the bottlenecks limiting present productivity are
found, and which aspects of current practice are susceptible to external leverage.
This is, indeed, an extraordinarily difficult task to carry out successfully-—
one has only to list the hundreds of failed administrative reforms to see how

slin are tne chances for realizing guick success.
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3. Necessary Extension Reforms

We conme now to the core recommendations of this report: the total package
of administrative reforms which are aimed at getting a malfunctioning public-
sector extension service back into more effective operation., Let us start from
the top, though recognizing that sometimes the bottom-level innovations involviné

contact staff may be the most important of all,

1) Introduce a Policy Focus. Agricultural programs are strongly affected

by the kind of bureaucratic inattention often encountered within the diffuse

and unstructured programs of the typical Ministry of Agriculture. Some way

must be found to insert a small nucleus of from 3=5 key staff members near the
top, who will keep the critical elements of agricultural policy under review

and insure that the Ministry's program reflects clear and agreed priorities,

The three essential concerns to keep under constant review are: i) the food
Situation, ii) performance of export crops, and, iii) input availability and
foreign exchange implications, Probably these should be full-time positions
filled from among a nation's most experienced professionals. The food situa-
tion position would obvicusly overlap with price policy, location and nature of
technical assistance projects, long-term geographical strategy, and a sub-unit
doing "early warning" of drought or other calamities (such as disease outbreaks),
The export crops position should be & person intimately acquainted with all the
major crop parastatals, with marketing organization, and with the country's
foreign exchange needs. The inputs position should be somebody on the central
bank's exchange control board (to insist upon necessary waivers for spare parts
and other critical imports) with lines of communication into the private sector
and the co-operative movement. Together th.y should be expected to raise policy
issues in any forum necessary in order to maintain the direction ard momentum

of the country's agricultural development effort.

How and where such a unit is located will depend on particular situations:
ideally, perhaps, at the top of the Ministry of Agriculture's Plarning Division;
or, alternatively, as the executive to the Cabinet's economic comrittee or maybe
as the agricultural sector team in the Treasury or Ministry of Planning. 1In
recruiting for these positions, care must be taken to avoid staffing them
with bright, young technocrats who lack authority and experience. At the same time,

those chosen should be located under a powerful Mirister in such a way that



- 98 = Moriw

they complement rather than rival his \or her) political autrority, If placed
in separate ministries, the members will require strong backing to insure they
interact freely and easily, In fact, it may well be that the required positions
alreacy exist but the individuals who fill them never meet to review the total

Situation jointly,

Identifying the people is just the enabling step. It leaves
unstated the major question what it is that we expect them to do. As I see

it, an agricultural policy unit should:

- Remain alert to signals which indicate changes should be considered.
Given the market imperfections within most LICs, this may be such a unit's
single, most important function. What signals to watch are not as yet
specified in the literaturs, and merit further scrutiny.

- Articulate the ma jor objectives and crop development priorities for the
entire agricultural sector (pessibly a- part of an annual plan review),
These should include sub-objectives specifically addresszed to the research
network, earefully chosen with an eye towards the long lead time often
reyuired in developing agricultural techrologies,

= Scrutinize the entire rational effort to isolate bottlenecks ard identify
limiting factors. Once these are pinpointed, the policy unit should be
free to negotiate directly with participating universities for special
studies to confirm hypotl.eses. It should also be a part of any general
reviews of technical assistance, so that rnew projects go where they are

mest needed.

- Select, supervise, and integrate the activities of suvtorting scientists
called in to work on pressing national probleszs. liere there may ve a
prospect to get more focussed assistance from prestigious national bodies
such as the Scientific or Lgricultural Couancils,)

= Have power to assemble whatever advisory nanels, ceminars, national commis-
sions, or other special forums are needed to maintain communication between
all parts of the agricultural sector. Similarly, it should be established
as a right that any lower level official or body can apoeal outside normal
channels tc the policy staff on any matters of critical agricultural impor-
tance,

Cur overall goal is here to institutionalize reactive intelligence near

the top of the agencies vresentlv in charse of rural developmert. (Ctherwise the

detailed preparation of subsidiary measures is bound to fail. There are many
Steps within these agencies' present powers which are not being taken. This
fact by itselr indicates that witnhin many LDCs the power at the top gets over-
centralized in the hands of one or two officials who do not have the time to
monitor field trends or to think through the detailed plannirg or new initia-
tives. The creation of this capability at the top must take priority over all

otker measures, since wijthout it implementation is foredoomed,
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2) heview of Incentives. Earlier the case was made for "incentive

modulation" as a different kind of manpower analysis, one aimed not at in-
creasing the stocks of manpower but instead at getting better output from
existing staff. Such an exercise is particularly needed within ministries

of agriculture and their related agencies. Agricultural sector staff are

prone to feel themselves hard-pressed by circumstances: the remoieness of

field assignments, the lack of recognition for problems solved, career
stagnation if one does well in training and research,1 the high level of
technical expertise demanded of individual officers, etc. Also, we said

that teamwork across formal lines is necessary but actively discouraged by
present agency heads. On the negative side, we have argued that using
accountants to trace cash misappropriations is to misapply a scarce resource.
Given the long lag between transactions and full audit, and the many ways

of 'losing' vital records, any reasonably energetic African official has

little to fear from auditors. Thus positive pressure to submit rough trial-
balance accounts promptly would be far more valuable than the negative sanction
of potential civil action when lapses are discovered years after the fact (and
the official concerned long since transferred), All in all, agricultural
ministry staff at the moment waste consicerable effort going through the motions
of applyirg regulations which everybndy admits are ineffective while them-

selves responding to cues in ways counterproductive to organizational success,

It would be very useful, therefore, to have at hand a carefully con-
ducted review of perceived benefits and sanctions as they now affect extension
staff, Preferably this study should include data gathered at several levels
and ircorporate staff of several agencies (e.g. cash crop authorities) as well

as the Ministry of Agriculturs itself.

Pesirable changes to aim for might include: i) encouraging staff to take
direct action to resolve problems; ii) rewards for 'hands-on' fieldwork and for
sticking with assignments througn to completion; iii) 'hardship allowances'
to compensate for particularly isulated postings; iv) loan fin~rncing to
assist in obtaining the tools-of-trade; v) drawing upon client opinion in
deciding uron promotions; vi) giving rewards for the product wh2n actually
achieved; vii) finding effective methods for discipline other than transfers;
and, viii) in general encouraging open communication and rapid feedback.

1In many African countries, the staff assigned to mainline executive posi-

tions are more visible and achieve more rapid promotion tharn those working in
specialized services like researcn or training.
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3) Strengthen In-country Adantive Research. With someone at the policy

level setting objectives and ronitcring progress, it becomes feasible to re-

direct agricultural research towards definite goals related to actual national
needs (rather than the customary disciplinary interests). TDecidirg what needs
to te done in relation to technology generation depends upon the answers given

to five questions: i) Is there a backlog of promising techrologies to extend—-—

-

l.e. is this even a priority area for concern? ii) Should assistance be con-
centrated on the'Ministry-linked research network, on the training‘iﬁgfitute
networks, or on both together? iii) Wwhich crops/enterprizes deserve the most
urgent attention? iv) Is there an adequate support system in place to do the
feasibility testing, materials preparation, seed bulking, and input supply? v)
How can we get more effective assistance from the international agricultural

institutes (IITA, ILC4, ILRAD, ICRISAT, etc.)?

I should warn here that technology generation systems are internally
complex. It would be a major error to assume that wmerely by inserting one
comporent, say a "farming systems research" (FSR) project, immediate improve
ments in output can be expected. The whole range of bottlenecks which were
earlier described for African national systems also occur within the technology-
generating institutions, and must be addressed by appropriate reforms, I zlso
repeat the earlier observation that in Africa we face multiple and overlayered
technological constraints, so that an unusual degree of persistence is required,

final warnirng concerns the buiit-in tendercy of disciplinary-oriented research
to perpetuate iiself, so that unless great care is talten research investments
may simply increase the establisnment and not the useful output of participa-
ting institutions (here note Swansan's criticism of U3 training assistance

to the technology development sector, 1975:37-38),

There is a large literature on international agricultural research,
with the werks by Sccbie (1979), Arnon (1981), Ruttan (1962), and Wortman &
Cummings (1978) being the key references. It is, however, strongly biased
towards the economist's preoccupation with investment priorities rather than
the administrator's concern with management. I have accordingly drawn upon
my own experience in Fastern Africa to spell out in detail the adminisirative
reforms wnich Africa's falterirg research institutions need. These suggestions
are elaborated at some length because having useful research output is critical

to the success of all other aspects of techrology transfer,
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Every country needs a central mechanism for reviewing national crop
priorities and for cetting research objectives., The ucsual tendency has
been to create huge coumittees of advisory scientists, but these rre
typically too cumbersome to serve as executive bodies (the 3-5 person
pclicy team recommended above mignt provicde this function).

This researcn policy group could then serve as the secretariat to
a larger consultative body (perhaps the Latioral Agricultural Council)
of scientists, It should also pass on the annual research budgets,

Research stations themselves must be consolidated into a small number (3-6)
of key sites rather than a huge network of weak stations. Politically, .:-
one solution is to group research stations by zone, upgrading the central -
institution in each zone to provide support and supervision tc the others.

Better use needs to be made of India's universities and research as a source
of more appropriate technologies for much of the drier parts of Africa and
Asia, It may ve that ICRISAT and not IITA will emerge as the central node
for developing the technologies needed by the drier lands.

Wherever possible, foreign technical projects should be housed within
the system rather than being alloved to establish independent and parallel
reczearch units,

A farming systems research approach should be adopted for: i) advising on the
contert of research programs, ii) demarcating aprlication zores and in general
organizing environmental irformation, and, iii) cross—-checking upon the feasi-
bility of results.

FSR's usual approach involving a multi-disciplinary proolem team should become
standard for most larger research projects, but this should not balloon into
the expectation that all projects must have full-time specialists for all .is-
ciplines,

Each major research station should establish a feasibility testing unit to
screen all scientific results azainst farm level ccnsiraints cefore
incorporating them into recorzendations,

The task of translating technnical information and packaging it for extension
use should be regarded as a skilled function beycnd the capability of either
research scientists or the Ministry's headquarters administrators. Probably
this will entail establishing a centralizea "agricultural information unit,"
though alternatively one or two extension/audio~visual specialists could be
attached to each feasibility testing unit.

Some means must be found to stabilize scientific staff--both local and ex-
patriate--in their assignments lorg erough to carry experiments through to
completion. This may require extra benefits to compensate for the isolation
and lack of "normal" career advancement, An especial problem is to hold
individuals at their task to the completion of projects.,

There are usually ways within the local system for recognizing and rewarding
internatioral publication by staff members. More recogniton should be given
to members' efforts tc stay abreast of professional developments in their field.

Annual meetings of all senior research staff snhould be neld on a sector-wide
basis, to e€ncourage peer recognition of acnievement and to build zomron under-
standirg of each other's prograns,
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~ Research scientists must be put under pressure to make direct field visits
rather than relying upon formalized feedback from the Ministry. On these
field visits, they should be wused for training sessions and should take the
local extension agents with them.

- A special unit for rapid handling of foreisn exchange and import requirements
may be necescary to insure that vital experiments are nnt disrupted by equip-
ment failures. The Ministry should also employ 1-2 rotating technicians who
are experte in repairing scientific equipment.

v -

- Field stations should receive two-way radio communication so that advice

on technical problems can be exchanged more easily. L

- Each major research institution should be assigned a surrounding target
area over which it has special responsibility for direct extension advice.
This would help insure that research scientists pay more attention to
actual farm problems and constraints.

- Whenever possible, both research and extension specialists should accompany
field staff on the many seminars, conferences, and short course: which
thece days are being run by consultants under donor funding. Here the aim
should be to accumulate "first cut" rough exiension materials-——transcribed
lectures, 5lides, tapes, etc.~-which after pilot tesiing on a second,
locally organized seminar could be fed back into the system,

=~ Senior staff should be encouraged to attend the various ISNAR-linked
international conferences and seminars. This would alert them to tecnno-
logical developments in neighbouring countries, and could serve as a2 reward
for completion of useful local projects-

~ The bottleneck in statistical analysis of raw data could be quite easily
broxen by introducing some of the new micro-computers and by publishing
software suited to programmable hard-held calculators. Such assis-
tance is long overdue, and could be made both a part of local university
trairing and centered in one of the larger research institu-es,

~ Crop research scientists need to becor: sensitive to labor inputs and the
riskiress of recommendations under averzge management. A major reascn for
the low acceptance of scientific recormendations in the past has been the
ccientists' refusal to taxe peasant constraints seriously,

- Given the cemplexity of tropical farming systems, system modelling must
replace incividual experiments, at least to the extent of screening which
kirds of data are most urgently required., Often if ccefficients are care-
fully derived they can be inserted into simulations done elsewhere and for
other purposes. Tne internaticnal institutes could make it their special
Tesponsibility to compile accurate coefficients andé to exchange these with
prosrams needing production estimates.

- The low caliber of supporting staff at many research institutes probably
requires a centralized, in-country training program. This should be designed
to reward technicians who do careful work on-tne-job, rather than becoming
¢ rLoe-entry course,

- Develcpirg improved genetic material is for some types of plants a slow and
extremely time-consuming task. In the tropics it may sometimes be feasible
to copy India ard Mexico in moving secds from one zone to another to get two
or even three cropping cycles in a year. DMore genera.ily, for long-run programs
a university envircrnment may be more suitable ¢han a miristry-run station.

- Bulking of either plants or extension materials is expensive, and best left
to commerical suppliers wherever possible, This means that the ministry must
be prepared to pay for what it wants.
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The above suggestions provide raw material for the formulation of
better research programs, but only tha*t. Someone must still select wnicn
policies are needed in which countries. Here the difficulty is that the
agronomists who usually receive such tasks tend to perceive situa-
ticnal needs in substantive terms, e.g. more effort on synthetic maize or
on cassava mosaic, and so forth., Few natural scientists have been trained
to conceptualize technical problems in an organizational framework, to see

where the procedural bottlenecks lie. This is why a capacity building

apyroach should be adopted in place of substantive inputs into particular
Croo research programs, Otherwise the efforts taken to imprcve research
Capacity can easily become absorbed by the nearly iafinite funding needs

of particulazr crop programs,

Finding the right aralysts to design remedial programs will not be
easy. Devres Inc. is reported to have funding (in conjunction with NUCIA) to
irventory African rescarch needs and performance in the SAREC ard SAEEL

countries, It is critically important that such 2 review be carefully

conaucted: i) to generate comparable assessments from country to country,
ii) to establish firmly where underutilized technological breakthroughs
exist, ard, iii) to pinpoint the systemic weaknesses in each national
research network. ‘n additional question which ought to be addressed is

to see whether the special strengths of Kernya's and Zimbabwe's scientific
estaolisnment might be made more readily available to the SAREC region as

a whole. Unfortunately, a private firm is unlikely to have particular
strengths for doing this kind of analysis. Senior recsearch managers from
out of CIMMYT or IRAI'v past programs might stand a better charce, but

even these officials are not used to giving adequate weight *o in-country
institutioral limitations (as Cwanson's follow-up of their research trainees
indicates). Perhaps the recently established long-term ISNAR training
program (in Hollarnd) might also be drawn upon, with trainees doing case
studies on their own country prosrams while the trainees are on released
time for the ICNAR course. Ken Anthony, formerly in charge of agricultural

re

mn

earch in ODA, Bruce Jchnston of stanford, and Burton Swanson of Illinois
would be the kind of outsiders needed to round-out such a team ard insure

its success. liopefully, this might be what Devres Inc. will try to accomplish
for USAID.
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4) Redirect MS Training Towards Practical Problens. Our message through-

out this paper has been that scientific work on tecknology transfers is not

by itself enoush: other kinds of irfermation and diagnosis related to the con-
texts of technological diffusion are also necessary. To meet this need, I
sugeest in-country NS training might be redirected through a nationa%lyffunded

prcgram to concentrate upcn urgent field prnblems. The rationale is as follows.

-l Y

In most LDCs, Masters' level training is an unappreciated resource, re-
garded as a pro forma requirement which individuals must meet before they are
promoted. It deserves to be taken far more seriously than this, First, the
more glamorous Ph,D, training takes too long, is too academic, and often siphons
promising staff out of field assigrments into academic careers, IMS training
by way of ccntrast affects much larger numbers of staff, for whom it is generally
the terminal nhase of their professicnal preparation, In most public sector
agencies, tne MS holders constitute the core of the organization's specialized
technical staff, Second, there is usually already ar established tradition of
MS degrees based on both coursework and a thesis. This insures that students
can get a thorough and up-to-date cenceptual foundation in the fields related
to their interest. Third, IS theses are usually completed within the year that
they are begun. Students have a high incentive to finish the thesis, which in-
sures rapid feedback in the form of = comnleted report-—comething which other-
wise often becomes a bottleneck when academic researchers are assigned to work
on practical problems, Fourth, the university staff are usually more relaxed
abcut IS thesis topics, permitting descriptive and cross-discip inary topics
which they would not accept at the Ph.D. level. And, lastly, strong MS training

is within reach of present IDC academic resources (wnile Fh.D. work may not be),

These advantages provide an opportunity to use the Master's thesis as
a tool fcr exploring applied topics by researchers who are already employed in
related public agencies. My proposal would be to fund a national program for
applied research at the Il.S. level, using ac a reward both promotions and the
prospect of overseas Fh.D. training for the small minority who show excepticnal
theoretical ability., lkeanwhile the stream of M5 theses should be published as
they are sudmitted, giving a widening pool of up-to-date case studies and
localized experience for other students to draw upon, IiS students might also
ve assigned to work with outside consultants, insurirng that techrnical assistance
surveys leave behind somebody able to interpret the results. To be fully effec-
tive, this program would require donors' agreement not to send local students

overseas fcr Bachelor®s and Master's level training.,
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5) Prevare Organized Suvport for the T & V System. Once objectives

are clarified and new technologies available, it then becomes feasible to
insert a modified version of Benor's "training and visit" system. Ve must
recognize that the "T & V" approach gcenerates strong up-stream requirements
for planning, extension materials, and additicral techrical recommendations.
It also is dangerous if field recommendations have not been thoroughly
screenec within an FSR framework, Before it can come into continuous opera-
tion, "T & V" needs five kinds of support (beyond the obvious initial require«

ment of an attractive technology):

a) a nucleus of staff at the headquarters who will do the liaison and
Scneduling required by the approach. To fit the content of training
Sessions into the farming cycle and to structure them sequentially
takes a high level of curriculum skill, and cannot be left to chance.,
Alternatively, this unit might be based at the in-serrice training
facility (see recommendation 6 below).

b) ar overatins materials production unit, capable of generating the
simple extension nardouts that will accempany the selection of
biweekly training topics. This capability will rot at first seem
essential, because in most countries there are some underutilized
extension materials. OUver the longer run, however, T & V cannot
be maintained without regular input of this nature or else it will
degenerate into routine briefing sessions devoid of accurate tech-
nical content.

c) identification of farming system =ones, to act as the domains for
diffusion efforts on particular technologies. These zones should
be determined scientifically by an FSR team. They snould not be
simply the Ministry's ideas of crop prcduction priorities.

d) clarification of supervisory suans and lines of cortrol, to insure
that work loacs are reasonable and that field staff do possess the
resources to carry out their assigned tasks. If job assignments are
not realistic, the "T & V" system will soon lose its effectiveness,

e) recruitment of a panel of 'subject matter' specialists, who can insure
that recommendations are accurate and who can train the ministry's
own "T & V" trainers. The system leaves unstated how the various types
of staff it requires will be organizationally interrelated.

If the purpose of T & V is continuous, downwards communication from the
research system to field agents, then it requires far more organizational
preparation than its proponents admit. In this case, however, the types of
"backstopping" required by T & V would in any event be quite bweneficial for

a uministry of agriculture's usual operations., Even without launching T & V
any initiatjves which strengthen a rinistry's internal planrning and support
capabilities are to be welcomed. If the official adoption of a "T & V System"
can te made the excuse for buttressing a ministry's internal support functions,

so muchi to the better,
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6) Clustering of Extension Yunctions. Improved managerial procedures

are not enough: there must also be a structural clerification concerning
where to locate responsibility for the various extension functions. A
wearness of mary existing extension systems in Africa is their monolithic
Structure, wnich puts total responsibility on the shoulders of the district
head of the agricultural ministry (or DAO as he is often called), My proposal
here envisions a goal of having three senior staff members represepting the
Ministry of Agriculture in each district. While one would be in opé;gzional
charge, the other two should hold equivalent bureaucratic rank and céuld
deputize for the district supervisor on many occasions (and thereby making
internal promotion possible to minimize discontinuities caused by transfers).

These three would then manage the following four clusters of extension tasks.

The first can be described as comprising all the activities related to

irforrmation delivery: supervising research field trials, selecting technical

recommendations, organizing farm demonstrations, and managing the cadre of
field extension agents. These duties fit the classic 'T & V' model which

has already been described. Preferably, however, the network of field agents
should not be organized into a steep hierarchy; and there is need for much
experimentation in evolving a more collaborative style of task assigmment

and surpervision. Benor is probably correct to suggest that the llinistry of
Agriculture should have a distinct "extension service" as one of its main
divisions, and that staff with these information delivery roles should not

be asked to carry out other tasks such as supervising credit or gathering
statistics. He is however quite wrong to assume that a District Agricultural

Office can dispense with these other functions altojrether.

Thus the second cluster of functions revolves around agricultural economic
considerations: price policies, cash crop development, loan programs, input
availability, storage, marketing performance, and transport adequacy.

These are the commercial aspects of agricultural develovment, provided by

private firms in many instances but also sometimes by marketing co-operatives.
They are critically important, and must be monitored continuously by the
Ministry of Agriculture irrespective of who actually provides the service,
Such duties combine easily with the plarnirg and information roles which
absorb so much effort: agricultural censuses, statistical and price reports,
baseline surveys, etc. 4ll in all, these are more than erougn work for one

full-time staff position, preferably filled by an agricultural economist
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representing the Ministry's Planning Jivision. This person snhould have
direct access to the various cash crop authorities, bteing an ex-officio
memder of any local manzgement boards, and would be held generally respon-

sible for ccordinating the inter-organizational matrix,

The third set of functions cross-cuts the others, ard involves creating
an institutioral capability for doing training, for resvciding to the special

needs of youth and women, and for drawing in outside organizations like the

Cooreratives or veluntary agencies, Such functions simply do not combine

well with executive-style "top-down" information delivery. They need a more
relaxed organizational base, a "home" to which farmers and farmers' groups

may come even when their demands fall outside the ministry's normal program.,
Mary Africen districts already contain a farmers institute (or FIC) of some
sort. Such an institute should be linked to the ministry's Training Division,
and would furnish a suitable location for specialized functions like land-use
Plarning, solar energy demonstrations, soil surveys, disease diagnosis, etc,
Here too would be offices for women's programs, radio listening groups, school
leaver trainirg, village woodlots, fishpond promotion, appropriate technology,
ard probably a library of simple technical references. The farmers' institute
could be the site for many T & V training sessions, which I sugrest might
o7~ur monthly to take advaniage of days when field staff arrive to collect

their salaries,

“te ahove allzcation leaves out cne final category of extension acti-
vities: the "catalytic" or "problem resolution" nspect. It is quite clear
that on mary occasions in Africa the extensicn workers need to work with
farmers to meet village needs. This requires a "bottom-up", participatory
style which the "information delivery" appro~ch does not encourage. Indeed,
the values and mind-set it draws upon differ at almost every usoint with
what "top-down" bureaucratically-oriented programs provide (here see my dis-
cussion of "approach ideologies", 1961:89~9€). (Voluntary agency staff are
usually better at this role than are civil servants, for rrecisely this
reason.) Since we cannot sfford to establish a parallel hierarchy of
"animateaurs", the problem-solving function must be built into the other
three furctional areas oy procedural means. Specifically, field agents
need to become downwardly accountable to assigned neighbourhoods; they
should be required to work closely with village governmen*s or committees;

and their progress should be measured in terms of local problens solved.
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7) Structured Orgarizational Feedback. A danger of the "technology

transtfer" concept is its implicit assumption that downwards communication

is wnat matters. 1In point of fact, many of the mistakes agricultural
agencies mare reflect poor upwards commurication. Moving nessages down
through a nierarchy is relatively easy; moving them upwards is not. Here
Jedlicka has employed Likert's concept of a "linking-pin" organizatioral
structure to urge how extension agents can tap the knowledge of small, well=-
organized client groups (1977). let us assume following Jedlicka %gaf-the
field agents do know what is going on--a dangerous assumption, but other
measures in this package are intended tc rectify that weakness--how do

we get such feedback ccummunicated back upwards through the system?

- A principal reason for wanting three instead of one senior s*aff
at the district level (see our preceding suggestion) is so that
there wiil always be more than one chanrel open into the system
above. Just xnowing this fact has a sisnificant effect on the
assumptions and behavior of the district supervisor, making it
less attractive for this individual to a ttempt to monopolize or
delay information.

-~ Likert's model stresses the key functional significance of hzving
the same person a member of different groups, in one context re-
ceiving field irformation and in arother passing it on upwards.,

Wie shall assume that personazl contzct is more effective than formal
repoxrts, as indeed most studies of managerial communication show,

- An effective method for achieving structured communication is to
hold the major meetings at different levels in tne hierarchy in
seaqurnce. Fer exzaple, at a given tirme all district staff might
meet; the following week, all district heads mignt particirate
in provirncial reviews; and the week after that, all provircial
heads in miristry-wide corferences. Tic is already what happens
durirg the budgetary process, but it shculd alsc be erployed for
reviewing pe formance more generally, If a major problem does
emerge at the district level, two weeks later the provincial head
may bring it to the attentiorn of the llinistry's agricultural policy
team. So also in reverse, when the national leadersnip wants extra
preparation for some new program.

- The value of provincial and national meetings could be enhanced if
they are planred more carefully, For example, the divisional confer-
ences might rotate to be held at the site of major prejects or research
and training institutions around the country. At each cornfererce, one
day mignt be devoted to field visits and a critical review of local prob-
lems. At a minimum, all divisions should hold one anrual confercrce each
year, and tnis should be a carefully planned event with widened member—
ship to include cemmercial interests and other divisions,

~ Clear guidelines should be issued to promote open communication and the
taking of direct action to resoive problems, if necessary across agency
lires, There is a simple way to do this bureaucratically: allow those
takirg acticn to sign for themselves, and accept copies to the relevant
agency heads as beirg sufficient basis for proceeding.
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8) Develop a Middle-lanagement Packase. 1In many agricultural agencies;,

a managerial breakdown occurs at the juncture between the micdle and lower
administrative levels, We have pointed out David Leonard's finding that
when individual middle-managers zre put under pressure, they tend to adopt
supervisory tactics which increase organizational malfunctioning (1977:82),
A main reason this can happen is that often mniddle-managers have attained
their position by virtue of advanced education and not experienced leader-
ship. In some countries the national elite are sharply distinct from the
struggling lower levels of agency employees. Furthermore, local staff
face many cornstraints--in transport, budgets, technical knowledge, and
equipment--which tneir superiors control., Thus there is an cbvious case
for lookirg closely at what middle managers do, in order to insert more
aprropriate manegerial procedures and (hopefully) to effect attitudinal

changes (e.g., DPiC's "performance management” would be highly relevant),

The starting point might be to visualize the resources vhich a typical
district extension office has at its disposal, What is needed to use them
more effectively? The District Manager might require teamwork building skills,
practice in task delegation, systematic use of the end-of-month salary payout
(when most field staff come in to receive their wages), innovative methods for
emplcyee evaluation, ploys to make optimum use of scarce transport and fuel,
ways to plan tne anrual and seasonal extension progran, data needed to dever-
mire crop zores, and so forth. Kulp (1977) nas provided an entire planning
System suited to district-wide adoption, one based upon his earlier work in
Uganda and in Vietnam. But there are undoubtedly other equally nrecising
versions in existence, e,g. Waterston's "Coverdale Approach" (7)., Roskelley's

"Farmer Scholar Program", and DEMC's "Performanrce Based lManagement",

Trere are several international maragement training programs which might
be encouraged to take on the particular problems of middle-level agricultural
Sector management: the Managua Center in Swaziland or ESAMI in Arusha would
be good candidates, but ther2 are no doubt several others. What we need are
a few skilled professionals (2-3) who can work as a team in diagrosing typical
managerial bottlenecks at the district level, assembling a range of organiza-
tional tecrhnologies for review, and then monitoring actual experimentation in
several countries while feeding back the rezults as case-studies into regional
staff training seminars. (FAO does in fact have such a prcject in its pilans.)

Successful packages could then be fed into the various national training programs.
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9) Reform the Budseting Process. L% was noted earlier that budgetary

procedures have 2 major impact within any administrative system. They exert

an especially larze irfluence cn field agricul*ural services, howcver, In

gen2ral, agricultural extension agents are posted intc the more remote areas.
They are the first to suffer when the Iinistry exhausts its recurrent funds

or decides to curtail transvort. It is their trips which get cancelled when

fuel is shert, A second source of trouble occurs where in many African nstions
the financial year straddles the seasonal year; sometimes the grééfég% finan=
cial demand in farming occurs at the very end of the government's accounting
year (when further disbursement may be forbicden), Thirdly, agricultural
enterprizes rneed rapid acticn whereas public disbursement is typically sluggish.
For thece reasonc, the extensicn services have a great deal at stake whenever

budgetary refori is being considered. The goals to aim for would include:

- Find ways to adjust the funding year to match the agricultural year,

-~ Allow any agencies operating production farms to re-utilize funds
without returning them to the treasury, thereby rewarding thrift
and giving some cushion zgainst emergency needs. (In ex-British
counfries the way to accomplish this is to open an "imprest" account,)

= Integrate the three main budgets--for manpcwer, capital investiment,
and cverational (or "recurrent") funding--into a common Tlanning
process. The cross-linkage of all taree comnorents muct oe maintained
throughcut the budgetary review, 1In practice, this will mean that three
government agencles must participate: the economic planners, treasury,
ard the educntioral or marpower planners,

- Downplnoy the concen‘ration upon new projects (the investment budget) in
favor of giving sustained review to how well existing projects are being
completed,

- Use the budgeting process as the main occasion for identifying systemic
constraints which irhibit project implenentation. Once so identified,
the elimination of such constraints should take precedence over all other
new proJjezis.

- Also uwse budgeting as an opportunity to compute actual depreciation rates,
e.g. how long has it been since unit x last received this kind of assistance?
There is need in many countries to revise procecdures for incorporating
depreciation charges, so that operational units can move towards self-
sustaining operaticn rather than coming back again and agein for bail-out.

-~ Planners should insist upon employment of averare coefficients when esti-
mating equipment life and projcct benefits. They should also compile evi-
dence of actual managerial levels rather than "bost ever" or ideal situa-
tionc.

- A door suould be left open fer some lecal submissions from the village
level outside the formal plarning process, to serve as an incentive to
field agents ard their clients.

- Find more effective ways of deciding wner to cut off urproductive projects,

— Ada completion irdicators to tine budgets so that delays will be flagged
as soon as they begin to occur.
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10 ) Initiate Staff Retrainirg., LDC educational systems generally embody

a formalistic concept of technical education, which emphasizes pre~-entry
Occuraticnal trainirg. Once appointed, extension staff receive little

further techrical trainirg excert insofar as their duties might involve

them in occasional field seminars. This preoccupation with initial training
was at first .ecessary while large numbers of young employees were being
recruited into newly established extension services, After two decades, how=
ever, most African naticns now have at least several hundred and sometimes ‘
several thousand extension employees. At this stage it makes sense to shift
attention towards the necessary retraining of field staff with up-to-date
technical skills and information. liinistries of Zducation in many African
countries have already made this adjustment, by establishing national centers
for the in-service trainirg of teachers (usually a 6~12 month upgrading course),
Why rot do the same in the arricultural field, with a naticnal "referesher'" or

"irn-service" training program (what we in the US call "continuing education")?

g

If such an irstitute were based at the main agricultural university, it
snould be giver separate facilities to safeguard against its space being pre-
empted by first degree students. Alterratively, it might be placed at the
country's main research institution, which would make the teaching of tecrnrical
subjects easier, Or it mizht be at one of the Ministry's own dinloma agri-
cultural colleges. A main consideraticn in marirng the choice shkould be to
insure that it has access to good library facilities in the agricultural
fields and to outside specialists as lecturers. Obviously, experimental plots
and laboratories would be needed, A nucleus of this kind might even become
the base for the Ministry's own Training Division, thereby minimizing bureau-
cratic friction. It could also house curriculum specialists working - the
agricultural fields, ard perhaps a training program for vocational agriculture
or farmer training tutors, A neat organizatioral link-up to the mainline
extension prosrams would be tc make the Center's teaching staff the subject
matter specialists for the T & V system (as already recommended above). Indeed,
performance in the T & V training sessions by field staff might be used as a

criteria for selecting trainees (and thus promotion if they do well).

The content of refresher course training should be both techrical and
managerial in rature., Many of the innovations we are recommending here do
Tequire the full understandirg and ccoperation of the field staff. Intensive

retraining of staff would be an ideal way to laurnch such efforts natiocnally,
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11) Orzanize Contact Metworks. The ratio of field =zgents (1:30C-1:3,CGC0)

to farm families in Africa makes it physically impossible for full-time
stafy visits to every family. If then extension workers necescarily deal
with a selection of farmers, the k2y question remains how this selection
should be structured to gain maximum impact. Should farmers be registered,
with accompanying records of what advice is given on each visit (fhe KTbA
system)? Could part-time staff paid low salaries do a more effectige jpb
the full-time outsiders (e.g. Mexico's Conafe program, Paul 1982)? éﬁoﬁid
the communities themselves select "farmer scholars" to receive training on
their behalf (the Roskelley system)? Might field agents instead work with
groups of farmers, as Leonard recommends? Could the areas receiving assis~
tance be rotated, as USAID attempted to do in Uganda in the late 196(s under
the "saturation" approacn (see Kulp 1977)? Of is it sufficient to help the
top 13% (ihe "early adopters") if there is already a two-step communication
process in effect (meaning that since the poorer farmers are not in touch
with outside sources they will anyway have to learn about innovations from
their neighbours)? Perhaps the field agent should maintain a changing roster
of "contact farmers" on whose fields demonstrations are organized (the T &V

system)?

There is no ideal or sinsle most effective answer to this dilemma.

It is unfortunate that each of the favored solutions rmay have complications
which make it unsuitable in particular African contexts. In African communi-
ties, for example, the use of lowly paid, pari-time agents gets sabotaged by
the strong pressures villagers can exert to employ their own "schcol leavers",
Frcm the individual family's perspective this makes sense, since they have

a large investment in a son's education and even voorly paid work is preferable
to none at all. For precisely this reason, attempts in other African programs
{mainly adult educaticn and rural health) tc draw uron locally enployed staff
find themselves swamped with young men who are not respected as advisors at
home and who then lobby energetically for special entrance into formal train-
ing at higher levels. Again, the hope that early adopters will diffuse new
technologies to their neighbours works in communities where resources are
evenly spread, but backfires if there is a wide gap between richer and poorer
farmers.l The tremendous difficulties Irndia has experienced during three decades
of experimentation with "village level workers" would indicate tnere are no
automatically efficient organizational solutions.

R o .
A firding suororted by Kirg's comparison of Nigerian co-ops (19€1) and
Freeman et al, (1982) of Pakistani farm practice adoption,
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My own preferences based on the East African experience are as follows:

Where well organized farmers' groups exist--co-operatives, ranching associa-
tions, etc.,--they should certainly be used as a multiplier of the indivi-
dual contact agent's efforts., However such group-focussed efforts should
not take up more than one day per week, since membership is of'ten biaced

and in many settings cooperatives are either corrupt or ineffective (here
again see Kirg 1981). ’ .

Some system for registering a kaown listing of "contact farmers" (along -
T &V lines) would greatly facilitate supervision., However this should
be an open-enced registry, with approximately 30% turncver per annum so
that the extension worker's efforts do not become cverconcentrated upon
a small clique, There will need to be clear guidelines about how parti-
cipating farmers are chosen, and when they should be replaced.

We need to devote more attention to the issue of what extension agents
do on farm visits, and now they record where they have been. A simple
system for recording technical advice in duplicate--one sheet for the
farmer and one for the agent—-would make it feasible for field super-
visors to cross-check the quality of field advice.

Use of older, part-time workers who reside within communities is still
highly desirable as an alternative to having bottom-level staff comprised
of full-time agents, However the selection of such staff must be care-
fully controlled to give villages the major say and to insure nobody

under 35 gets arpointed., This would appear to be a feasible area for
project experimentation under some of the larger 'integrated rural develop-
ment' programs,

We should recognize that because of the severe technical problems full-time

agents require about three vears of scientific training, perhaps the first

two devoted to a general review of crops and livestcck sublects and the

third to a specialty area (mechanization, land use planrirg, crop protectisn,

etc,). B2fore taking on different assignments, field staff would then need
r final year's training in the new area of specialization.

to retake thei
Appointments which entail this large an investment per worker ought to be
given at a minimum motorcycle transnort, a set of basic techrical materials,
a solar-powered calculaztor, and perraps radiocall contact to the district
agricultural office. This implies putting a larger proportion of the budget
into equipment, but it is essential if the morale and commitment of field
agents are to be maintained.

Field agents require clearcut work routines which they know can be checked
and which make their visits predictable., The T & V training sessions should
be combined with tne monthly trips to headquarters for salaries, perhaps by
making these into a structured, twe-day affair,

Field agents could be invelved in the forration of annual woerk plans for
their territory. In place of ine meaningless monthly reports now submitted,
a quarterly rerort should suffice. This should emphasize actual achieve-
ments, and should ircorporate forward plans for the next quarter.

As part of tne Anrnual Work Plan, one new target ccmmunity should be identi-
fied in each year to receive extra effort (along lines ¥ulp recommends).
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- “hen special courses or seminars are set up for farmers, it helps if
they are recruited in groups from given communities and if the extension
azent is expecied to attend with them, This automatically creates a
support sroup for any irncvaticns the farmers decide to try out.

- There is also room for linking extensiocn outreach to packaged media
programs, such as radlo listining groups or functional literacy classes,

- We should recognize that poor or isolated cozmunities may require special
procedures tc keep field agents from concentrating only on the el{ite,

- Special tecnnologies suited to extremely small holding or low capital
input situations need to be devised. Probably these will emphasize"
horticulture and legumes rather than arable field farming,

- The recruitment of young, school age extensicn staf'f should be avoided.
Cne experiment would be to recruit only married staff, perhaps those
willirg to accept a housing loan and to put cown roots in the community,

- A principal aim snould be to get extension staff to actually reside in
the villages they serve and to stay in each assigmmernt 3-4 years,

- There should be overlapping channels for upwards communication, at both
farm and ccntact agent levels. This means that wien problers arise, those
who are affected should have several ways of getting higher level attention.

while these prorosals make sense from an Zast African perspective, they
should not be aprlied uncritically into other settings. The unfortunate truth
is that we do not krow enoush about the actual constraints and rerceptions
wnich perpetuate low morale and poor extension performance in sc many LICs,
Comparative studies cf the contact level in service delivery systems are

ic fer donor support).

3

urgently needed (an asprepriate fo)

12) Fake Ztaff Lrwrwardlv lescuniable, rLoboly seems to xnow how to imple-

ment our last reform, but many authors agree it needs doing: getting field
extension agents to represent their communities rather than their employers.
This is in essence the difference between a "government servant" ard a "farm
advisor"., Historically in the US this was sometimes achieved by havirg the
local community contribute part ot each agent's salary--a sclution which is
however rot feasible if peasants are still only at the subsistence level,
Perhaps communities should be consulted when acsents are being recormended for

training or promotion. Or all new appcintees might siart their career with

ot

two field tours before receiving permanent assignment to a particular divi-

sion in the Ministry, with communities registering their views about a

candidate's strong and weak points. Wnat we can say at this point is that

the issue deserves further experimentaticn and aralysis,
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4. Doror Support

When so many initiatives are required, is extension reform even a
suitable area for donor intervention? The de facto answer at the moment
is largely negative: despite much lip service to the need for effective
extersion, the only major donor that is heavily involved in this area is
the World Bank--and then only in support of its one aspect, the "T & V"
system. For the rest, present assistance takes the form of training
scholarships, the occasional field wanual on topics like appnlied nutri-
tion, and now and then sponsorship of a regional seminar or two. Comparea
to tre ample funding going into irrigation, input delivery systems, inte-
grated rural development, or even farmirg system research, the amount of

sustained donor support targeted at extension as a function is negligible,

There are, nevertheless, many useful extension functions which donors
could assist short of the all-out attack on ministerial productivity (which
the preceding section outlines). True, to reverse general trends w.,uld at
this point in time require a large effort attacking several bottlenecks
sirmul taneously; but this should not rule out the consideration of smaller
initiatives. If by taking prucent steps an external agency can relieve
critical constraints in the local system, or speed the adoption of high
yield technologies, or maybe even avert unnecessary famine-—then there is

every reagon to act., At a minimum, donor a~encies should increase their

own ccmpeterncy to underctand the processes of rural develosment and to

analyze tvpical extension nroblems so that when opportunities occur they

will be seen as such. Furthermore, many presently funded activities such

as participant training, attendance at regional conferences, circulation
of consultants' reports, conduct of evaluations, and cffering of food aid
in times of crisis could be employed in a far more effective fashion to

anplify the capacity of host country institutions.

What, then, are the individual opportunities for enhancing extension

effectiveness which the major dorors such as USAID or the %World Bank should

consider?

1) Internaticnal consolidation of prosram exnerience. We cannot realist.-
cally expect the csmaller LCDs to do much in the way of consolidating program
experience. The range of their own programs in any one area is too small, and
the turnover of external experts too high. It is also often not tossible poli-
tically for a country to look over the fence at how its neighbours are doing,
and when LIC delegaticns get together they tend to make inflated claims for
their home prograns,
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Examples of sich efforts would be Kline's 1969 review of farm mechanization
in Africa, or Chandler's 1979 summarization of Asian rice production experience,
Comprehensive and well-grounded ‘'state-of-the-art' volumes of this na*ure are
of great value to guide teaching and research in the smaller LICs. They also
feed third wcild data back into US graduate training, where many future LIC
extension ofticials are enrolled. Currently the World Bark and Canada's ID2C
do a good job in this regard, so perhaps the role of other donors should be to
give mouest assistance to see that key works get into LDC libraries., Similarly,
the proceedings of issue-oriented conferences being held these days at the inter-
national agricultural institutes deserve much wider circulation both to LDCs and
to US universities. A third area where all donors could improve would be to get
more of lasting value from the tidal wave of project documentation which is pre=-
sently produced at substantial cost and then rapidly discarded. The main pre-
project paper and the terminal evaluation merit wider disiribution, since together
these documents facilitate longitudinal learning and each is of a nature where it
is likely to contain summarizations cf current experience. The %orld Bank, in par-
ticular, needs to make such documents mure readily available within country to
research and training institutions.

2) Techroloz 7v_screenins by donors. A problem all the major denors currently
encounter is5 the vested interest which is created by project appaisal techniques
in assunirg that embedded technolories are effective, If one reads World 3arnk
project cubmicsions of the mid-1370s for Africa, one would have difficulty under
standing why there should be any yield problems at present. (USAID projects are
not that much more realistic!) In truth, this optimistic bias arises because
without projectins a favorable benefit stream a project is unlikely to be funded,.
Somechow durings the process of project preparation the agronomic projections tend
to become givens, not variables. We see huge project empires veings created in
Africa where the techrological base is faulty, if not even ronexistent.

Conicequently the donors need to fird scme way of reintroducing the question
of tecnnolcry choice at a hiin level, both in searchins for new alternatives
and in pinzointing tne riskiness of present ascumptions. Juch inputs must occur
cutside of and above the normal project review process, being directed at long
run foals rather than immediate activities. I sugwest tnat it would be well
worthwhile to retain 2-3 experienced, field specialists who mignt deal with the
tecnrological issues for each continent——one for crops, one Jor natural resources,
and ore for livestock, Such individuals should spend most of their time circula--
ting between countries and institutes, putting isolated field scientists in touch
with each cther, recosnizing promising innovations when they first occur, and
generally serving as 'or- deck' r=viewers of technological potential on eacn conti-
nent. At the moment (insofar as I can tell from this dista ance) we do not really
krow what are the highest promise techrologies for Africa, nor do we plan the
distribution of funding with an awareness of the major gaps in our present know-
ledge, It does scem that through ICHISAT's, IFRKI's and the .sian Development
Bank's efforts the technology screenirg function is bein & more adequately met
in Asia, thousn probably not in regard to rainfed agriculture,

How to find such people--there are never very many available--arnd where to
base them are separate issues. In the past Rocnefeller has done a more effective
Job in this regard than have the large donore. Alternatively, some discreet
upgrading of FAU's staffing might accomplich this purpose. A third option would
be to employ staff of this nature on a rotating (say 5 year) basis, on IPt-type
loan not to UJAID but rather to a base of operatiors at one of the field insti-
tutes (like ICRICAT), As a staff resource at a regional center, the individual
would be in touch with many of the rost-ccuntry nationals wnho attend specialized
conferences and courses, thus buildirg up a network which could be used on field

visits. At the same t.me ne or she could help suggest to donors the key topics
reedins furtrner examinaticn and suppore.
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3) Drought aid leverasge. The one certain prediction we can make is that
African nations will encounter famine crises from time to time (as indeed
several are experiencing this crop season). Such events may provide an occasion
when the political leadersnip may accept reforms which otherwise could nct
be countenanc-d. Similarly, an influx of refugees may on occasion present
an opportunity for rebuilding local systems from scratch. To tzke decisive
advantage cf these opporturities, donors need to develop a package of reform
measures which could be quickly inserted as an adjunct to the giving of food
aid or offering of other types of relief. Such actions cannot be plarned on
an ad hoc basis after the crisis arrives, because the inaividual components
£enerally require more careful preparation than can be musiered in an emer—
gency-——which is wny it is probably already tno late to implement such a
policy in connection with Africa's mid-1983 food crisis, A milder version
of this approach which is already in partial effect is to tie offering of
PL 480 food aid to acceptarce of in-country extension reform.

4) Sustained profect cemnletion. Donors do need to reexanine their
entire approacn to tine "project cycle", which at present focusses intense
effort in the first half of project life. The existing procedures in use oy
all major donors reward their country missions for developing new projects
rather than for completing old ones. There is a key period in the life of
many projects--gencrally in my experience the last third of the funded acti-
vities--wnere sustained pressure is critical if the project is to take firm
root in its envirenment. By then a nearly complete project team will be
in post, vehicles and housing are adeguate, and the staff know enough to make
sensible modifications to their program. At just this time, howvever, the
pressure to switch to a new emphasis £rows within the country ilission's s taff.,
Conflicts between *the contractor ani the Mission may surface; budgetary ceilings
are reached; "misappropriation" of equipment or suprort may emerge; and in general
the better staff begin to anticipate project termination and leave. Yet this
15 the time when a project must become incorporated into the local system if it
is to continue, and when field activities begirn to generate real berefits which
farrmers can see. Frequently the phasing out of support comes at an awkward
moment when participants are just returning from US training and the local teams
can finally begin to deliver the gocds. Loss of donor suppcrt then triggers
compensatory adjustments by the host country which in a short time wipe out
nearly everything which the project tried to establish. Extension outputs are
particularly vulrerable, beczuse often the ingredients (proven technical packages,
fielc-tested training materials, etc.) are not available until late in the pro-
ject cycle,

5) Facilitate between country exchanges of technical materials., Again and
again ore sees neighbouring countries growing the same crops ard with similar
environments nevertheless devising technical materials {on crops, diseases, ECCu)
frem scratch., The one outstanding feature of much agricultural information is
its non-proprietary nature. Yet because of national chauvanism, each Ministry
of Agriculture will be determined to develop such materizls afresh. Here is where
regionally-based techrical assistance staff could discreetly supply comparative
materials from other countries to those doing the intial production. The case for
materials exchanrze is particularly strong in Latin America, where Spanish language
urits would require only minor adaptation frem country to country. And, of course,
Sparish is the only othar world lansuage wnere many US universities already have
a ninimum lavel of technical proficiency,
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6) Create US based extension expertise. "Extension education™ in the US
has relatively little to offer for LDCs, an observation w!:lch some may find
upsetting but which is nevertheless true. These days the small amount of excite~
rent in the whole field of LIC extension is coming out of England, rot the USA.
The Agricultural Administration Urit at GLI, the Jjournal Agricultural Administra-
tion, the addition of two new abstracts to the Commonwealth Bureaux series (on
Rural Develooment and on Eural Extenstion, Fducation ancd Training)——these are
all U.K. developnents, :

If the US is to play a more active role in assisting LDC extension systems,
it must first create 2-3 centers where international extension can be studied
and where first rate analysis and instruction goes on., Wisconsin and Cornell
are the nearest to having a genuine international bias in their extension train-
ing, but in neither school do we cee the necessary cross linkage to developuent
administration. Alternatively, the World Bank and FAO might pay more attention
to building up a US network of international extension experts available for
short LDC assignments,

At the very minimum, we do need badly a good basic text on international
agricultural extension, and also a crose-national comparison of extension systems,
The raw materials for such a comparison exist in abundance within USAID and the
World Bank files., Iore fundamentally, better conceptual analysis is required
to bridge the various academic professions, Agricultural extension topics are
related to diffusion theory, organization theery, cruss-—cultural management,
development administration, economic anthropology, agricultural economics, agro-
nomy, communications' theory, and adult education, Hardly any of those active
in the field at present are familiar witn mnre than 2.-3 of these disciplines.

Yet there are large literatures in each of these fields, with somz excellent

case materials which extension trainers could draw upon if they knew they existed.
Finally, we do also need comparative research on access bureaucracies in the LDCs
(our "contact cadre"” problem).

7) Imnrove Participant Training in the US. The large number of LIC staff
in extension-related tielas wno come to the USA for either short (USDA, EDI)
or lonzer term participant training affords a major opportunity., First, the
possioilities for giving in-depth training support (diversified methods, country-
specific materials, up~to—date texts, etc.) are considerably better here in the
USA than in the dispersed, host-country networks. Second, the mechanism for
placement is already in place (at least insofar as USAID's participants are con-
cerned), since most of these come through USDA's placement system,

A critical area for improvement is to get more contextually grounded ard
relevant training into EDI and U:ZDA's short course programs, which handle the
bulk of short duration training., Both proscrams are highly structured, and at
present emphasize US maragerial techniques (project appraisal, etc.). It would
not take a great deal more effort to interject a greater stress upon implementa~-
tio1, upon problem analysis suited to typical LDC conditiona, and upon realistic
ext.asion situations into such training. In addition, trainees should leave with
a good basic selection of recent state-of-the-art papers in their fields.

Similarly in regard to longer term, university-based training. Here the need
is to upgrade U3 advisors' knowledge of host-country materials, to pick the terics
for short-course summer training more carefully, and to get more thesis topics
on home country aoplied problems, Given that the participants' training is al-
ready funded, we have every incentive to try to get a more interdisciplirary,
agricultural management focus intoc its content, The case materials avazilable to
support such trainirg are at the moment considerably better than what is actually
being given to LDC trainees,
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8) Identify a recipient 'land-grant! typve institution in each country,
A major step towards creating an in-country "instituticnal memory" would occur
if within each nation the donors were to select one agricultural university
to act as the continuing repository of project "spin-off" benefits., There are
usually some residual aspects of each rural development project: where field
reviews and evaluations are conducted, training seminars, and circulation of
project reports. It would not take major changes to insure that these "fall-out"
benefits are concentrated upon a single local institution, and to assist that
institution in circulating any products to a wider network of linked research
and training institutes within the country., For example, on larger evaluation
or sector reviews the USAID or World Bank resident missions might be encouraged™
to hold these within the local institution's facilities (rather than in the =~
Mission offices as being presently dcne). Training seminars are more productive
if held within an organization that can use the materials and replicate them
for future use. Evaluation reports should be routinely deposited in the host-—
country institution, which would be better placed to circulate them than the
ministry is. While these seem to be small changes, over time they would
accumulate and reinforce each other., At present, technical assistance staff
often act as if they are still living in the 1930s insofar as reliance upon
the local institutional network is concerned. If we insist our own agricultural
universities should be the centerpiece for technological generation and transfer
in the USA, why cannot we accord LDC institutions the same place in their own
systems?

9) ake better uce of the international asriculiural insti‘utes. A strong
case could be made that tne internaticrnal institutes could serve as the inter-
mediary institutions .or regioralized technology generation/diffusion. In
feneral they have a longer-run persoective than host-country institutions, and
they are free from the burden of imrediate operational demands, They are also
a more attractive site for basinsg US applied science professionals, and for
putting sucn staff into direct contact with scientists throughout an entire
region. It would also be desirable to equivn the international institutes
with mocern copyins and micro-ccmputer facilities, so that they could act as
disseminators of a wide range of reports, data analysis software, and case
study materials. All that would be required would be to troaden our concept
of the role of these institutes from being merely concerned with hard science
techrology generation/training to include the extension, organizational, and
agricultural administration aspects (here see Burton swanson's several puvlica-
tions and also Brady's chapter on IRRI's training), GCiven the diversity of
institutes and my lack of direct experience in this area, it would not be
appropirate to make specific recommendations at this point in time. However it
seems obvious that the international institute network remains a valuable re-
gsource for upgrading extension capabilities within each region,

10) Media/software assistance in technical fields. Extension and rural
development statt have been slow to capitalize on tne tremendous technological
potential of television and of microcomputer. We now have on the market single
unit, hand holdable bettery operated videorecorders, just as we can carry our
microcomputers with us. These technological breakthroughs are already present,
and are bound to become established in all LDCs. Yet relatively little innova=-
tive work is being done on the extensio;7aaterials dissemination aspects of

using this potential for transfer of appliel science information, What LICs
need is expert assistance in how to "feed" field materials and suitable euft-

ware into the hardware they are already purchasing. We know that this can be
very expensive, but if done intelligently it can also be quite cheap., Here
ought to be a major area of donor assistance, using the "hardware'" to backstop
other aspects of program organization more effertively.
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CONCLUSICN

Our review of actual and potential agricultural extension
performance has highlighted the complex interlinkages between agency
characteristics, tnhe faulty technological base, the larger bureaucratic
environment, and the constraints imposed by the increasingly hegative.
"development" trends (see Appendix I)., No doubt a more hopeful analysis
would have emerged had we dealt with the Asian situation, where bbth‘
the tmergent trends and organizational performance appear more promising,
and where irrigated high yield varieties are transforming farm producti-
vity. But this paper has dealt with Africa as it is today, and with the

present (rather than potential) technologies.

What we have argued throughout is that the above components are
in AMfrica strorgly interrelated. A focus on any one component-~say o
food production or generating new technologies--~is unlikely to be effec-
tive over the longer run. The measures we ha e recommended (part 111)
crcss~cut all stages in the technclogy generation-and-diffusion process
(see Tavle 7 overleaf). A promising start has been made by the donors
in funding a vastly increased amcunt of "farming system research" (FSH).
However this should be viewed as only the first step. To use FSH results
effectively, African agricultural agencies need tc develop greatly their
extremely limited capacity for handling tecnnical information (creating
what we termed 'T and V' support institutions). They also require a
clearer idea about how to mznage field extension activities in ways tha
meet farmers' needs. Simultaneously the larger bureaucratic environment
must be changed to encourage the kinda of managerial behavior that will
assist rather than retard effective field activities. Wsn have insisted
that the root pathology at present is that administrators within the syste

have rational reasons for acting in ways that sabotage organizational goa.

The principal operational difficulties to overcome are twofold: i)
these changes require multiple interventions at several levels, scmething
difficult to accomplish in any operational bureaucracy; and, ii) current
trerds in Africa are strongly adverse to improving azency productivity.
This report tries to pinpoint what needs to be done to regain control;
it does not give an easy recipe descriting how to get these reforms

adopted in actual practice,
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Table 6. Iocation of Interventions in the system

ITnszizutinng Tyne cf Intervention Heccmzended:
International Greater focus on extension aspects
——Agricultural <~ Get African ones working effectively
Institutes Rotate US scientists through them

l Use as 'mother' institutes for national ones

Consolidate into a manageable number
Give clearer objectives

Add FSR and feasibility testing units
l Improve espirit-des-corps

__Host country <
Research Institutes

Agric, information < Combine with subject specialists for T & V
4 packaging unit Establish one per country, recognize as
l skilled service needing resources

Agric, policy o Make sure it exists
planning unit Get best people appointed, use them to
' monitor sector, spot bottlenecks, set goals

Mainline Ministry <€ -~ Review staff incentives to encourage change

of Agriculture Institute performance management

Improve budgeting system

Institute staff retraining on continuous basis
Create T & V support institutions

Implement T & V for extension system

Linkage to field <« Improve commuaication vital (radiocall, CB, etc.)
units Structured upwards communication

Open up to commercial participation on inputs
Improved incentives for field postings

District-lavel & Allow them to deal directly with research
agricultural offices Implement middle-level agricultural management
Structural reorganization of tasks into
three domains: i) information, ii) inputs &
econonics, and, 1ii) training & groupwork

Lirkage to field & - - Insure overlap of reporting

agents Fewer agents but more transport/equipment
Realistic supervisory spans

Use monthly salary trips for T & V training
Promotions based on field results

Contact Agents < Yxplore possibilities for part-time, volunteers
Backstop with national media campaigns
Retrain on regular basis to upgrade
Make sure has realistic assignment

Contact agents to Combine individual/gTOUpwork
farmers <- Levelop basis for selecting centact farmers
Insure tecnnolozy is relevaui Lo farmers
Mlake agents downwardly accountable
Hesearch system to have direct access
Tap existing co-operatives, voluntary agencies
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Aggregate/long-tern effects

Subsidized food
prices

buffer from rampant infla-
tion

apiease urban poor

give salariat benefits

stabilize urban-centered
rolitical support

increase visible benefits

generates cost-price sgueeze
for farmers & agencies
limits rural incomes & there-
fore national demard
encourages parallel markets
necessitates input subsidies
accentuates dualism

Growth of nonformal

response to scarcities

administrative corruption
service costs go unpaid .

economy circumvent import controls
avoid parastatal charses capture of benefits by tre
avoid payment of taxeu powerful or well placed
retain incomes at gate destruction of regime's
meet unmet external legitimacy & morazlity
demands across borders collapse of processing
accentuates personalismo
Inacrropriate assumption of economies of high derendency on F& for
industrialization scale parts, feedstecks, staff

reaction to perceived in-
efficiency of labor

hope of capturing external
markets

desire to be "modern"®

high down-time waiting for
repairs, spare parts

high unit costs of operation

inability to compete externally

creation of protected rmarkets

sutatantial overcarnacity

Incorporation of

desire to seem heroic

creation of surplus processing

overontimistic political pressure to got capacity
targets task done in one move delinquency on loan rerayments
attempt to meet donor's high unit costs of operation
C/B or IRR targets staff become accustomec to
donor's attempt to cisburse lax acccuntinz & manacement
funds unrezalistic demands placed on
attractiveness of big extension service, gpnssible
pro jects/programs resort to coercion
ncourages fictitious reporting
Bureaucratization increases control over the displaces existing part-time

of rural services

Tural sector
desire to introduce "modern
management"
copying of DC
institutions
get own ministry agents in
place within districts
increase employment

large-scale

and self-financed services
introduces staffing costs be-
yond capacity of localities
alienates local communities
substitutes formal leadercship
for orzanically responsive
leaders wiihin ccmmunities
duplicates functions & axencies
overstrains recurrent budget

‘elz~"cc on external

Ysan financing
-

a7l

evades short-rui rd shortace

provides equibment for staff

releases trescnt trarsport
for other arencies

Availavility of sor* loan

rewoves pressure to make earlier
projects pay-off

removes need to develop local
exvertise

allows all funds into staffing

financing removes need to maintain
Capital-intensive availability of soft credit diversion of scarce FE
militarization inter-service rivalries creation of military bureaucracy

worry about neighbours

high prouuctivity of new
military techndlogies

temptation to internal coercion

internal ins tao:lluy
increased dualism



Trend

- 122 -

APPENDIX I

Moris

TREND INTER-CONNECTIVITIES

Proximate causation

Aseregate/long=term effects

Establishment of
parastatals

desired struciural reform

increased coordination

*commercial' objectiives in
operation of public =orp.

escape civil service
inefficiencies

spread locational benefits

gain donor financing

loss of best ministry staff
bureaucratization of services
higher unit costs of operation
depressed product prices
apparent manpower - shortages
diversion of professional
staff into admiristration

Overinvestment in
education/training
institutions

apparent shortages of pro-
fessional/technical staff

desire by each ministry to
control own training

desire by each regicn for
its own higher education

desire by families to have
more ed. opportunities

associatio of education
with modcrnity

need to process output
from lower levels

arparent shortag=s of teachers
and good administrators

financial crises re: operating
and equipment costs

demand by students for Jjobs

rivalries between institutes

Politicization of
administrative/
tecnhnical functions

desire to respond to
client demands directly

more equitable distribu-
tion of benefits

control location of ser-
vices & benefits

force coordination be-
tween f{unctions

make bureaucrats more
responsive

curbe waste/luxury
spending

externalize costs

destruction of staff morale
encourages 'showcase" projects
removes pressure to solve
proolems at their source
allocates resources by poli-
tical power, not rneed
encourages building of over-
capacity
increases unrelizbility of
specialized functions
protects incompetent staff
breaks line-of-command
rewards loyalty not results

Personalismo

external pressures to make
staff directly responsible

compensatory tactic for the
unreliability of others

response to scheduling
uncertainties

response to low gquality
of junior staff/skills

reliance on personal
knowleage of staff capa~-
bilities

makes personal intervention
necessary to get action

greatly increases energy
input required

reinforces 'old boy' ties
between members of elite

accentuates vertical polari-
zation along patron/client
lines

accentuages nonformal initi-
atives

opens door to corruption
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Select References on Transfer of Technology
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Chio State Univ., 1E3 pp.
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Asian Countrics. Tokyo: Asian Productivity Organlzatlon! 157 pp.—-Part II
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Austin, James E. (1961) Nutrition Prosrams in the Third World. Cambridge, Mass.:
Oelgeschlager, Gunn & Hain, 457 pp.--wide selection of cases.
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Barnett, T. (1977) The Gezira Scheme: An Illusion of Development. London:
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Pergamon rress.
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Cernea, Michael (1961) "Sociological Dimensions of Extension Organization: The
Introduction of the T & V System in India," pp. 221-236, 1In, Crouch, Bruce
& Chamala, Shankariah (eds.) Extension Zducation ard tural Develooment. Vol.,
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