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ABSTRACT

Critical economic problems in Alrica have {nduced
international organizations to use their loans and assistance to
encourage the governments of sub-Saharan Africa to make

significant changes in thelr economies. These organizations are
urging structural adjustments to liberalize the African economies
and enable them to develop and cope with their growing
indebtedness. A  number of countries have agreed to undertake
substantial changes but virtually all are facing major problems
in implementing the reforms.

Donors ' growing attention to implementation is quite
salutary because it forces them to take the politlcal and
organizational contexts in these countries more seriously. It
does have a major limitation however. Implementation focuses on
the actions of political officials and administrators. ! runs
the danger of overlooking significant constraints on what they
can wccomplish and thus of holding them responsible for more than
Is reasonable. Case studies of recent structural adjustment
programs confirm that economic resources in a country, and
actions taken by other countries and inlernational bodies, are
fmportant constraints on what officials in these countries can
accomplish,

Observers and donors adopt different perspectives on
Implementation that influence hovw they approach offers of
assistance to improve it. One perspective emphasizes the

lnerficiencies in the public sector and recommends privatization,
A second peripective emphasizes the importance of human resource
development a.d recommends more altention to tralning and civil
service reform. A third perspective recommends organizational
changes to improve program design and to control how other units
carry out policies. A fourth perspective integrates the design of
the reforms with plans for Implementing them.

The  characteristics «¢f the structural reforms determine
which of the perspectives |s most useful. Recent experiences in
Implement ing the reforms point to several of these
characteristics: 1) they are complex and uncertain; 2) they
impose significant political costs; 3) their values are generally
incompatible with the prevailing public philosophy; 4) they
fnvolve changing roles and responsibilities: 5) they alter power
relations within the government: and 6) they are {dentified with
outsiders. For all these reasons structural reforms ave difficult
and challenging to put in place.

The rtact that the reforms involve far reaching and difficult
changes means that the fourth perspective on Implementation 1is

far more useful than the first three approaches. The reason lies
In fts emphasis on management and collaboration and on adjusting
the reforms to ongoing experiences. While privatizing, human

it



resource development and organtzational capacity to analyze and
control are all 1important, they must be integrated tnto this
fourth perspective on implementation. This is particularly the
case as reforms emphasize adjustment with growth and involve
changes in sectoral programs to stimulate economic development.
The study illustrates how <(he integrated process approach could
be used to dismantle parastatals, reduce the size of the civil

service, monitor the work of field units, enable officlals to
collaborate with donors and design its technical assistance.
While this perspective presents difficultlies for donor
organizations with their technocratic orientation, it is the oniy
strategy that takes into account the local situations, and, most

importantly, it is the only strategy which is sustainable.



I. Changes In Development Assistance

Donor assistance has undergone major shifts in empha.is
during the 1980s5. The change has been particularly marked in sub-
Saharan Africa where countries are experiencing severe economic
problems. In spite of decllning economic productivity and reduced
earnings rrom exports they have huge debts to service and repay.
For example, Nigerta, Afrlca's most populous nation, earned £25
billion from oil in 1980, but expects to carn only €6 billion inr

1888, During the same vears interest payments on 1ts 327 billion
rorergn debt  climbed from §1 billion to nearly $6 billion. Vilh

earnings in torejign exchanye equal to what (3 owed in interest tao
external creaitors, there are no resources to finance economic¢
development . In the regicn as a whole the situation is ever
worse. In 18%6 African countries transferred three and a halft
times as much money to the International Monetary Fund (IMF) as
they hazd received from it in 1985. And consider an even more
compelling statistic -- "each one of Afrlca's 110 million pecple
owed fereigners  about 3195, or about as much as theyv earnea in
six months of toil” (Heykin., 149s7, 4, see also [BRD, 1is1).

In the face of these grim realitics, externa. creditors and

donors are using thelr loans., grants and technical asslistance to
g g

encouragze covernments to undertake far reaching structural

reforms of thelr economies. Asglstance has gone through three

phases. From 1875 to 1983 the emphasts was on stabilization and
the primary actor was the IMF. The major goal of the IMF was to
help the countries reduce their indebtedness by curtailing demand
for tmports and liberalizing their economies so as to make them
more productive and stimulate exports. By 1988 24 of the 45 sub-
Sahkaran African countriecs had entered Into agreements with the
IMF in return rfor lcans to stabilize their economies and reduce
thelr debts.* These agreements have taken on added Importance
since a growing number of donors insist that governments be in
"good standing” with the IMF before they will oftfer asslistance or

consider rescheduling debts.

A second phase evolved from roughly 1984 to 188&. Africa's
economlic problems had grown much worse and it was clear that
stabilization was not an adequate policy response. The new
eraphasis was  on adjustment with growth. The World Bank began to

use 1ts loans and grants to promote structural adjustments in the
economies  to maike them more productive. Whereas stabilization

depends primarily on macroeconomic policy changes such as
devalulng currencies and ending price supports, reforms to
promote  cconomic development are  carried out at  both the

macroeconomic and  sectoral levels.® The World Bank has concluded
that 1ts strength lies 1n promoting changes within sectors and in
emphastzing packages of  assistance  that integrate adjustment
lending to encourage macroeconomic reforms, secctoral lending, and
specilic project grants within each country (Please, 1984). The
IMF, while primarily still committed to wusing i1ts loans to



stabilize economies, has also begun to emphasize growtlh, It is
now setting astide resources for a Structural AdJustment Faclllity
(SAF) that will extend 1{its planning horlzon to thiee years and
specifically 1links stabillzation with growth (Bell and Sheehy,
1387; Haggard, 1885). Other donors, such as the United States
Agency for Internatlonal Development (USAID)Y, are deslgning thelr
own assistance packages to reinforce the IMF and World Bank
elforts.?

A third phase of assistance ts just beginning to emerge, and
llke the second phase {t 1s trliggzered by the Increasing econoemic

problems in  Adrica aind the inadequacy of existing efforts. Theve

Is =zrowing apprecliation of the dilemma that most Afirlican
countries facez -- that they simply do not have the rescurces to
repay their debits and develop at the same time (Beliloe and Saunt,
1987, Zambia dramatized the problem when, in May 1987, it

abandoned [ts agreement with the IMF, desligned an alternative set
of rerorms, and limited the debt service it would pay to external
creditors to 10 percent or Its earnings from exports. The
international community has responded by exploring ways to
transfer addition 1 resources to these countries. While the IMF
is  probhibited trom rescheduling debts, & number of donors are
exploring alternatives, including forgtiveness ol debts.* Donors
are also looking for ways to protect the poorest groups {rom the
of the reforms. The Horld DBank, for example, includes
sarety net funding in its structural adjustment loans. and
set up a speclal faclitltity to deal with poverty in Africa.®
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In the context of these broad cdevelopments opinions differ
about the serfousness of the situation and the changes to be
made. International groups argue that structural ©problems in
these economles are so severe, and status quo irterests are so
entrenched, that little will <change unless we insist on far
reaching reforms. While a number of African countries have
responded positively, they differ on the &extent of <changes they
are willing to undertake and the pace they are willing to accept.
One reason for the difference is that Alfrican leaders do not
appear to have grasped fully how marginal Africa has become |nr
the International economy, and how difficult it will be to turn
thelir economies around {(Callaghy, 18987). At the same time,
external organizations are only beginning to appreciate the
extent to which proposed reforms <create hazardous political
fallout and severe economic hardships.?®

Even where there i5 agreemenit that structural reforms are
desirable, they are proving difficult to implement. Somet imes
reforms are azreed to, but only halfheartedly carried out.
Somet imes they are put in place, but necessary supporting actions
are not adopted. or the reforms are dlscontinued (Moore, 1988},
"Even where agreed on actions are taken, rovernments often fail
to take the {follow-up measures necessary Jor more than a brief

improvement . Thus an IMF study of exchange-rate adjustments in

[a]
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eleven African nations concludes that the effects of the
devaluations were vitiated within one to two years™ (J. Nelson,
1886, 78). Given the unevenness of commitment to the reforms and
the difficulties in carrying them out, external organizations are
paying more attention to tmplementation issues. The World Bank
has set up a Task TForce ou Human and Institutional Resource
Development. and more donor resources are going toward technical
assistance to help with implementation. Not coincidentally, this

fnterest coincides with t he second phase of structural
adjustments . While stabllization policles such as currency
devalnstion and auctions of foreign exchange =2ve difficult to
implement, rerorms to stimulate economic cdevelopment invoelve

changes at the sectoral level, and are even more challenglng to
carry out (Grindlie., Thomas, 1957).

There are  two Interesting aspects of this growing concern
with itmplementatton. First, {t means that external organizations
are taking the poliitical and organizational contexts in each

country more serifouslty [ s not enough to deslgn policies to
develsp economies: It is  also ifmportant to pay attention to how
they are received and carried out . While implementat ion
introducexs considerable  complexity into the reform process, it

tosters greater realism and sensttivily to particular situaticens
and to the need to adjust and tailor reform proposals.

The  second  aspect oz implementaticn is more problematic,
however . Implementation shifts attention from the International
cont et to the actions of political o¢ifitcials within these

countriecs, and even implies that the success of the reforms
depends on  the elfectiveness of these offfclals.” In reality the
success of the reforms in spurring development may have much wore
to do with the resource base In the country and with factors
beyond the coentrol of local officials (such as commodity prices
for Third World cexpsorts, for example). While the growing interest
in implementation is very positive in many respects, it can also
ralse excesstive  expectalions about what can be accomplished by
local orricials. Similarly it can obscure the need that these
countries have for additlonal external resources (Van Arkadie,
13986).

Onc important constraint is the resource base of t he
country. In Guinea, Tor example, structural adjustments are
proving quite successful in <ctimulating economic development. A
major reason Is  that Guinea has ample and diverse economic
resources which have enabled the country to enjoy a three percent
tncrease in per captita real inzome at the same time that they are
making extensive adjustments in the economy. Senegal, by
contrast, s  much poorer in resources, and durlng the reform
period its ccoromic pie has been shrinking and real income has

i
declined by 20 percent. While it (s {mportant to explare how the

reforms are being implemented in the two counilries, 1t Is also
fmportant to appreciate these differences in their economic



situation.

Recent actions {n Zambia also illustrate the importance of
economic constraints, After making significant <changes in its
economy, the government decided the reforms were unduly harsh and
withdrew irom its agreement with the IMF in May 1887. Studies of
the changzes during the mid-1980s document that major mistakes
were made |n implementing the reforms.® At the same time Zambia's
balance of nayments problems were so severe, and its debt service
as a proportion of [ncome irom exports increased so rapidly, that
even the most far-sigited implementation probably would not have
been enough to rescue the program. According to IMF fizures, in
1885 the cost or servicing Zambia’'s debt as a proportion of
recelpts {rom exports was 893 percent. fn 1986 this percentage
increased Lo 165 percent and in 1887 it was 114 percent.?®
Implementing the reforms was clearly impossibie without some form
sf debt relief.

The examples orf Guinea and Zambia are not intended to
discount the !mportance of implementation as a crucial aspect of
structural reyorms . Rather they are a reminder to place
implementation problems 1n & broader context. The success of the
reforms depends on how they are handled internally, as well as on
economlic  conditions and on actions taken by the  broader
international communtiv,

This study explores the dynamics of 1 plementing structural

rerorms ., Sectlion 1] describes tour per. pectives that have
influenced t he wa v in which oonors have thought about
implementing relorms. [In cerder to evaluate how useful they are
Section 11 describes the cnaracteristics of structural
adjustments that make them difficult to Iimi.lement. 7The point is
that implementation and managenent concerns should not be

abstracted from the nature of the activities they are dealing
with. 1§ important what is being implemented. Section IV
refurns ¢t Ne rtour perspectives. [t compares how they deal with
the charactleristics ol struciural adjustments and explores their
Implicatlions for technical assistance.

<
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II. Perspectives on Developing an Implementation Capacity

While public administration and management studies have
ways been concerned with implementation, the concept was not
cifically dealt with until the 1970s. Before that time policy
studies ewphasized policy design and the political support for
those policies. In the 14505 there was an explosion of policy

tlatives in both the United States and the Third World. When
many of these did not work out a5 intended, observers began
looking at low thev were bDelng tmplemented. Thus by the 1970s
there waz moere interest in looking instade what had often been
labeled simpiy  the "black bex” of government. Virtually all of



these studies originated out of a concern that policles were
often not Implemented. This emphasis on overcoming fallures
rather than emulaling successes continues to influence how people
think about implementation. Four perspectives on implementation
have Dbeen particularly useful in thinking about structural
adjustments.

1. Limit and Privatize

Cne important cluster of studies grows out of a concern that
bureaucracies readily subvert policy goals and are not responsive
to recipients of government services. Either those 1in charge
displace policy goals with thelir own priorities or bureaucratic
routines undermine well intentjoned and reasonable policies. All
too often internal burrvaucratic politics subvert policies and
prevent them from beiny implemented as intended (Heaver, 1882),
Such “displacement of  poals” is particularly a problem when
governments  assume  responsibility {for delivering goods and
services. It as dirfirtcult to insure that governments will produce

A

them efficiently or will be wvesponsive 1o the demands and
pretferences of clients (Nicvolsun and Connerley, 1988).

This line orf reazsoning emphasizes limiting the role of the
public sector. either by fmposing more controls over those In
charge of tmplement ing  policies or by relying on the private
sector wherever possible. Where serfous market fallures are
likely it may be necessary to continue to rely on the government
but in such cases il is tmportant to include some competition in
the delivery of services.1©

The "1imit and privatize"” perspective has had considerable
influence on structural acjustment proposals. A key assumption in
most World Bank and USAID studies, for example, is that public
sector organizations have undermined economic development fn the

past and will continue to do sc¢ In the future. Because it |s
difficult to hold them accountable for thelr performance, public
organizations are inefficient and wasteful. This faillng is

particularly evident with the parastatals that control large
sectors of the economy in most African nations, but it is also
true of the public sector in general. Therefore, wherever
possible, their responsibilities should Ube turned over to the
private seztor.

rivatization has a number of advantages. It mobilizes new
groups to  promote economic development. As long as there is
competition, private units are motivated to be efficient and
responsive  to demands and opportunities. Privatlzation also
removes some of the [ncentlives for corruption within Third World
government s . This logic stems from the theory of "rents", the
argument that government officlals exact these rents -- payments
or favors - from those who want access to government contracts



or allocatlons. For example, when oiffcials can decide which
parties wlll recelve scarce forelgn exchange, they are tempted to
exact pavments from recipients (Bates, 1981). One way to control
such ce-ruption is to monltor and punish offlcials. However,
according to the 1limit and privatize perspective, it is more
effgctive o remcve the temptation of <corruptlion by allocatlng
foreign exchange through a market mechanism such as an auction
system. This reasoning even resonates with offlcials who are not
necessarily predisposed to the private sector. President Kaunda
of Zambia, for example, agreed to institute an auction in his
country in 1455 largely because proponents said it would counter
the corruption tn the Zambian svstem.

2. Improve Individual Skills
A second perspective on implementation emphasizes human

resources and the severe lack of trained personnel in African

governments. Further, those who are tralned are often not used
erfectively. This view  has beenp particularly influential In
dealing wtth structural adjustwonts, because econcmlec policy
reforms reodire  analyvtic and managerial skills that are sorely
missing in <the Third World.

Accorsing Lo one World Banlk oftficial, Third World government
pzrsonnel net only lack specific skills, but even more basically,
they mneed o learn to approach problems analyticallyv. For

example, 1 ivmer: ‘4 Guinea are not uslag fertilizer when it [s
avallable wnd the government's solution s to provide subsidies.
The Bank - positien is that starffi need first to ana.yze why

re

L
farmers ar: reluctant to purchase 1ihe iertilizer. Is it a lack orf
credit? Pooor transportation? Is [t true for all crops? Only after
ralsing such ques Linrs can staff devise a sensible polity. Donors
also siress the lack of personnel with skills In econcmic and
statistlical analysis. Whereas formerly donors relied on overseas
tralntng to Impart these skills, and stlll do to some extent,
there 15 now more emphasis on job-related training and technical
assistance in whicd consultants work directly with starf to help
them cope with specific problems.

Human resource development {c  particularly appropriate when
Hlrked  to  reforms of the «c¢ivil service. While such reforms
usuwally reduce staifi to cut zovernment expenditures, the cuts
also reduce conrusion and impreoeve morale and erfiiciency. One can
walk snto aimost any ministry of{fice and see large groups of
peupi¢ who appear to be unoccuplied. A few will be seated at a
desk. Perhaps one will have a piece of paper at hand. Many will
have o place to s1t, no paper or supplies and {n effect no clear
task to periorm. Low salaries are often tolerated because t'llere
are Iew alternative sources of emplevment and becauvse positions
orfer opportunities f{or earnlng monev on the side. Acc cording to a
recent study 01 Guinea, where clvil sevrvice salaries are
particularly low, "[o]){f 1c1al employment was uvsed primerily as a



vehicle for obtaining illlicit income through the resale of state
property. It is estimated, for example, that monthly revenues
from black market sales of government gasoline totaled more than
twice the monthly payroll of the entire civil service" (QOlson,
1986, 3-41. The result is not only an ineffective civil service
and widzspread corruption, but a deeply ingrained cynicism about
the role of {he puplic sector and a lack of confidence within the
clvil service,

Typically, proposed civil service reforms supplement skill
training by tmproeving  the environment within which Individuals
work and by providing better incentives for pertorming well. In
addition to extensive culs in personnel, reforms usually stress
clarit~ of Job descriptions, higher s»nlarles, and lImproved
superviston and  performance review, unfortunately, tew of these
actions can be pul in place until personnel cuts are carried out,
and reductions i torce  are generally proving very difficult to

accomplish,**

S. lmpreve the  Organizationmal Capacity for Analvsis and
Control

This third perspective, like the 1first, assumes that
bureaucracies undermine policies and, like the second, that it is
necessary to upgraode skills. [t focuses, however, on an improved
organlzational « . pacity for performing analysis and exeriing
control throughouv the system.*® Jt grows out of the traditional

emphasis :n  mar gement sclence on  enabling bureaucracles to
operate more rat_onally, for example, to Improve ‘heir analytic
procedures for se¢ tlng goals and selecting among strategles, and
to develop thei. procedures for coordinating and controlling
actlvities.*® Imp.ementation is problematic because policies are
poorly desizned and becuuse organizations have a limited capacity
for carrying them out. lInstead of training tndividuals to carry
out these tasks, however, ft inst:tutfonalizes the procedures
within organizations.

Geoifrrex Lamb of the World Bank describes how this
perspective  differs from the older emphasis in development
studies on institution bullding and administrative reform. It

"stands tn sharp contrast to that ¢f conventional ©public
administretion reform, which has had indiiferent success and is
generally 1ot sv:diciently timely, focussed or powerful to have a
signilicant tmpact on the performance of economic policy
institutions™ (Lamb, 1487, vii).** Instead governments need an

fmproved capacity to carry oul rational analysils and monitor the
performance of units in accomplishing thetr goals. They require a
good informalion base, a coherent policy framework, an ability to
lay out policy eptions and select among them, and an effective

system for delivering the policies.

Donors, particularly the World Bank, have adopted this



perspective rather broadly In asslsting w th implementing
structural adjustmenis. It s reflected in numerous Bank studles
and proposals to strengthen the central Ministrics of Filnance and
Planning, to 1mprove thelr capacity to desizn a coordinated
policy, to monitor how ministries lmplement policies, and to us=z
budgeis to sccomplish program goals. The EFEank has tfound that
governments seldom have established eififective coordinating
bodies. Ministrles orf Plan or Finance usually do not have the
poweirs they need to bring conerence to government activities, or
insure t

nat menistries follow established priorities. They find

ft hard (o sel tavestment priorities and monittor indebtedness and

PYUG]N‘TUFGS. Canipets o speclal Coordinating Committees

somel Ve try w0 play a coordinating role but the political

leuq&rﬂzlp celdom  grants “hetwr the necessary authority. For

eximp e, npertier bhe Cabinet in Zambla nor the Coordinating Group
1 1

in Guinea hove veveloped suificient powers to manage the reform

process etisctively.

This anolyeis and control fperspeciive links technical
Sistance very closely to specliic structural adjustments.

tead of  opromceling broead reform, censultants work with local
tfteials to deslgn a slrates to deal with specific structural
probiems in ithe eccnomy. ?uz example, ofricials are assigned to
the Central Bank to design procedures te handle an auction, or
they work directiy with Minis tr} ol Agriculture staff to reform
the budgelt process for planning and monitoring the dtstribution
of agricultural inputs.

4. Integrote Desion and Implementation in a Single Process

According to a fourth perspective analysls and design should
be linked *o Implementatien {in a single management process.
Implementation problems arise In the first place because designs
are irequently not "{nplementable,” or because they overlook the
realities that managevs have to confront in carrying them out.
The hallmark o: an integrated approach is that managers, those in
charge ot implementing strategies, should be closely involved in
desiegning them. Thus proponents frequently wuse terms such as
“"interactlve’”, "utilization—-based"”, or “collaborative” to
describe this perspective. The point ls that policies and
implementation plans should be desizned around the needs and
interests of {he users  --both managers and recipients (Patton,
1981).*®

This pe"°peﬂt1ve develops a process for Involving
participants [n dlagnosing their problems and designing steps to
decl with them. For example, a study of budget reform in Kenya

describes a process for involving and collaborating with the
varlious orficials who are part of the budget procedure. First It
helps them diagnose what information they need from a budget, and
then it helps them reform the budget process to meet their needs
(Kettering, 1887). A {avored technique ts to bring together all

8



those concerned with a particular problem in work teams. The role
of these teams is to come to some agreement on the nature of the
problem and the best way to approach it. Work teams are effective
because they Include most of the relevant parties, and because
they providc 4 settirg within which people can ralse alternative
views and inticipate problems.*®

ITI. Characteristics of Reforms

Which of these perspectives -- privatizing, training
personnel, analysis and control, or integrated process -- is most
useful in implementing siructural adjustments and what are the
tradeofts among them? The answers depend on the nzture of the
policies being tmplemented. The charanteristics of policies are
as important in determining whether they are carrlied out as 1s
the way in which they are managed. Thus, the place to begin in
examiring the Implementation of reforms is with the nature of 'he
reforms themselves and the di{ficulties they pose. The simple
fact is that structural adjustments are difficult to carry out no
matter how much capacity a government has and no matter how
committed offlcials arve, and these difficulties go a long way in
determining which of the perspectives 1is most approprlate.
Several characteristics of structural reforms are discussed
below.

1. Complex and Uncertain

Structural adjustments, even those that may appear fairly
stratghtiorward, are actually very complex and difficult to grasp
intellectually. Even when oYficials are committed to making far
reaching changes !n their economles, it Is often difficult to
know how best to proceed. A review of reforms in Zambia, Ghana
and Nigerla observes that this complexity has led to "adjustment
fatigue” and nas generatec widespread pessimism about the
possibility of carrying them out (Callaghy, 1987, 2).

Cfftclals often assume they can treat reforms In cafeteria
style, selectiag only those which they want. However, typically
one reform depends on others and they must imove on a number of

fronts simultanecously. The auctlions instituted by a number or
African count~ies to allocate foreign exchange illustrale this
complex!tly and interdependence. Those responsible for auctions
have to determine how much foreign exchange needs tec be
avatlable, insure that the right amount is 1n the system, select

which bidding system to use, establish mechanisms for absorbing
any excess liquidity in the economy that would drive prices up,
discourage blds from escalaling and causing inflation, decide
whether oand  how to [iImit fmports of luxury ltems, and insure
public confidence tn the auction. These are difficult issues and
there ts very limited experlience abou! the best way to proceeg.®”

9



Complexity iz nol Jjust a funcition of changes at ‘the
mnacroecononmic level. Consider some of the problems that arise as
governments atitempt to dismantie parastatals and encourage the
private sector to take them over. Several governments are r.ndlng
tazt many {irm cannot survive withcut special protection.
Frequ=ntly the SiLal ascsets of parastatals are not werth much
and firms =zre interested in purchasing them if they receive
the rizht to in a protected market. As a result, the
government has to consider wnether to grant monopoly rights, such
as the ten~vear monopoly the Guinean government recently granted

oz
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to a tobacco Iirm.t® 4 related problem is that because of
limited domestvic funds, tne only interested purchaser may be a
toretgner. Then Uthe government has to weigh the need for capital

against sens.tivitices about foreign ownership.=®

fherv Is alsc a 1.t of uncertajnty about the effects of
structural adjustwercts. Whereas creditors and donors publicly
praoject conildence .h the effectiveness of thelr proposed
reforms, observers are lncreasingly aware that structural
adjustments have many unanticipated resulls. Currency auctions
often have greater political and social cocts than can be
tolerated, devaluation can reduce imports to the point of

strangling economic growth, and increases in exports may not be a
viable strategy for all African countries (Cal'aghy, 19487, 5,
15, Doenors, however, fail to 2acknowledge that much of their
advice is problematic. They assume that when developing countries
do not adeopt their proposals it is due more to thelir igneorance or
shortstghtedness than to legitimate concerns about the unintended
consequences or the reforms (Killick, 1986).

2. Politicellv Costlyvw

Structural adjustments generate both benefits and costs, but
these are distributed among diififerent groups (n the socliety.?2°
Typically the greatest costs are exacted against urban groups,
particularly the urban poor. Higher prices, reduced subsidies,
inflation, and unemployment drast.cally reduc: purchasing power.
Civil servants, who are disproportionately from urban areas, are
also negatively affected by recductions in public employment .
Urban elites are typlcally hurt by reductions in available
Ioreign exchange; it is harder to travel abroad, to educate
family members overseas. and fewer imports are anllable to them.
The poor In general are hurt as governments curtail services or
turn to user fees for education and he«alth services.

Consider some examples. In Guinea, although real incomes
have rise about 3 percent, devaluation and inecreases in prices
for agric ultural produce have led to skyrocketing consumer
prices, especially for the basic commodities of rice and oil.
Fear of unzuaployment amonz «civil servants is high. The capital
city, Cecnakry, is overflowling with unemploved youth, many with
high school diplomas and no Jobs. At the same time the urban poor
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can observe that the ©costs are not being borne equally. "Never
before have there been so many luxury <cars and such outward
flaunting ol wealth in +the capital... Growing social irequities
could pose serious problems for the government and discredit free
market econcmics as 4 'panacea’ for the —country's ills."
(Schissel, 1988, 25).

o

I'm Nigeria reforms have cut the size of the civil service,
devaivei the currency by 400 percent, reduced corruption and
created iuncentives for farmers to grow more food. At the same
time, between 18854 and 1888 per caplita income was cut In halr,
ralling rfrom #5000 to $375 a year, aurting the urban middle class
in particular. Poor harvests and a weak oll market have led to
severe foed shortages, increases ir the price of fuel, labor
unrest, the coubling ¢{ transportation costs, and the closing of
30 universitieg, =2

There are beneliciaries also. In many cases groups in rural
areas benerfit as producer prices increase, thus somewha:
redressing the tradicional inequity between rural and urban
areas. The problem is that urban groups are much more visible ana
more apt to be organized than are rural gr-ups. As Robert Bates
notes In his analysis of political dynamies in African stales, |t
Is politically rational for lesaders to favor those in urban areas
because uvrban groups are Iin a position to offer or withdraw
critieal political support. Since rural people are less likely to
be organized there 1s much less political reason to compensate or
favor rural interests (Bates, 1981).%® And because structural
adjustments  hur: urban  consumer groups, they are by nature
politically destabilizing. Reality is confirming this logic given
the increasing evidence ot widespread soclal and polltical unrest
in the wake of reforms.

One important political variable is the degree of organized
opposition ln a country. 4 comparison of reforms {ir G.ana and
Zambia concludes that reforms have been more successful in Ghana
In part because there ls no orgnnized oppositlion {n that country
and officials there are mach more insulated from political
pressurns. Zambia, y contrast, has a long tradition of organized
oppoziticn and iis leadership is more vulnerable to different
organlzed opnosition groups (Callaghy., 1887).

In many «cases the political costs are so “high that it tis
hardly surprising that officials are ~rcluctant to contlnue
structural adjustments. For example, instead of asking why Zambia
rejected the IMF package of reforms in May of 1987, ft is more
relevant to ask why the political leaders stayed with the reforms
fror a year and a half. Thelr declsion to withdraw from the [MF
program was almost inevitaole given the rapid increases in the
prices of basic commodities and widespread labor unrest from the
ftall of 1386 through the firsc half{ of 1987. The Times of Zambia
had datly reports of strikes by teachers and hospital workers and
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rising public anger over cuts {n services and increases |n fees
for services.

3. Incompatible VYalues

Incompatible values is a third characteristic of structural
adjustments. They are bhased on values that difrer from the public
philosophy in many of the African nations. Many of these
governments ascribe to humanist fdeals that stress the role of
the publlic sector In promoting equity, falrness and the public
welrfare. Not  surprisingly, the wvalues or individualism and
eftficiency Implicit in most of the structural reformg appear to
be Incormpeilble. President Mugabe of Zlmbahwe uniderscored the
contrast between the two approaches in the introduction to a book

on Chrlstianity and socialiam. "When we talk of sccialism versus
cap.calysm, we  are actually talking o1 morality versus
fmoralivy, of equity versus fnequlity, ol humani{ty versus
Inhumanity, and [ dare say., of Christianity versus un-

iy oen ey

cardistianlity.”®? Interestingly, President Kaunca of Zambia has
trlied 1o recast the rerforms in the light of humanism. lic
frequently appeals to the moral responsibility of the Zambians to
accept economic reforms for the good of the society, and for a
time hts government published the names of blidders in the auction
and the ameunts {(hey bid in order to expose publicly those xho
weve bidding  up the exchange rates. While there is obviouslyv a
wide gap between the rhetoric of humanism and the reality of
corruption and waste In many o¢f these countries, there :s
nevertheless a widespread sense that the reforms lack a1 mo—-al
claim.

At the very l2ast there is a difference between the empha::s
on welfare and the emphasis on productlvity and efilctency
fmplicit {n ~2conomic pelicy reforms. For example, over the years
Zambla hac adopted the practlce of "narrowing the gap" In !ts
personne! policy, & practice that 1Is evident (r many African
countries. Whereas clvil service reforms that are part of mo&t
structural adjiustment practices emphasize merit pay systems, and
raises for mid-level ctvil servants to encourage the most
competent to remain with the government, Zambia has nurposefully
tried to reduce the gap between lower level civil servants and
those at mid or higher levels.?®®

Diifering attitudes towards expertise also arffect
implementaticn. Whereas those who promote structural reforms

value expertise and speciallzation, this is not always the case

In many African zoveraments. There Is constant turnover of

personnel, partviculaviyv at hizh levels, and an amblvalence toward

the role of vechpnocrats in many of these political systems. Some

ot the ambivaience undoubtedly rerflects the desire of political
|

officlals Lo grotect thelvr sources of power. Al the same time it
makes ft more difficult to develor the Kkind of expertlse
assoclated with compiex economic pollcy declsions.
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4. Changlpg Roles and Responsibilities

Structural reforms also require offliclals to engage in new
and different roles and activities. Officials have to rethink how
they can asslst economlc development, whether to cease
traditional activitiecs, adopt new roles or develop alternative
Institutions. Not only are they Involved In new activities, but
responsiblilities are only gradually evolving and no one is quite
sure what they are  going to look like., Officlals therefore have
to define the new roles and ensure that personnel are trained for
them. An  analvsis of the Ministry ot Agriculture in Guinea, rfor
example, Tound that "every unit in the Ministry is in the process
ot working out anew procedures. The preparation of the existing
personnel in these units is woefully inadequate, most officers
working in finance o procurement having been tralned as
agricultural technicians.” (Diallo, Kanté, Morgan, 1988, 3-4).

Government erfforts Lo reduce the rele of parastatals,
stimulate private secter activity, and encourage small holder
agricullure In particular provide an example of these new and

emerging roles. These changes mean that governments will no
longer be direcliy engaged tn marketing or production, but
Inctead will have lo find ways to stimulate private entreprencurs
and to service small holder farmers. Whereas the logic of the
reform program is to rely on higher prices to stimulate
productton, higner prices may sutffice for farmers with access to
credit and tools, but be insufficient for those wjthout such
access. Officlals therefore need to develop ways to provide
credil, to stimulate research, and to develop appropriate seeds.
A planned wroject by the World Bank to promote research on seed
development ftlustrates some of these new roles. The project
document notes that the private sector Is unltkely to develop new
seeds since there are Insufficient opportunities for profit, and
therefore the governmeni must take the Initiating roie, However,
it strongly recommends that the government set up the seed
research program so that once it is underway the production units
can readily be turned over to private firms. These are entirely
new roles for public sector officials and there are few
guldelines about how to proceed with them (IBRD, 1987).

5. Alter Power Relations Within Government

While it is obvious that polfcy reforms require extensive
changes In a counlry's economy, It Is less often apprecliated that
they also require far reaching changes in the organization and
management ot the public sector. Typlically reforms requlire
initiatives that run counter to establlished bureaucratic
procedures and Interests and Involve major changes tn the power
relations within governments. For example, donors frequently urge
that the riwsnce Minlstry be given increased powers to monitor
and coordinate reforms, but in doing so they inevitably threaten
those tn the Planning unit. Planners, traditionally trained to

J
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think In a time frame of f{lve years, are similarly threatened
when they are asked to emphasize more Immediate objectives and
work on an annual planning cycle.

One result of these proposed changes is that bureaucratic
politic: Influence how the reforms are carrlied out at almost
every stcge. Internal politics and intfighting are particularly
critical wuring the secend phase of the reforms, as more emphasis
is placed on changes at the sectoral level and within ministries,
and on retforming government fnstituttions (Grindle and Thomas,
1887). Internal power relations gzo a long way ‘o ~oexplain why
couantries such as Guinea, that have carried out far veaching
econom:Cc reforms, have Iound it far more difficult Lo reduce the
numbers in the clvil service or to reform the parastatals.?z®

In the past donors were able to avoid some ovi these
buregaucratic problems by setting up separate project units to
implement development actl!lvities and working only indirectly with
minizsiry otficlals. The leoglc of policy rerfsarms, however, brings
them .into close contact with program agencies and established

ministries, complicating Implementation and Increasing the
chances that donors will appear obtrusive (L. White, 1987). While
donors are stil! undertakling specliiic projects, Increasing!y the

projects are closelv integrated with ministry programs.®® In rfact
many are desizned to enable the government to develop new roles
and learn to work more collaboratively with the private sector.
The World Bank's project in Guinea described earlier {llustrates
how projects are used to promote reforms by developing new
activities within ministries. The project is specirically
designed to strengthen the research capacity within the Ministry
of Rural Development (MDR) but It does not slimply set up a
traditional research wunit. Rather it establishes centers for
producing seed within the MDR, and organizes them so thev can
generate the'r own revenue and can eventually be turned over to
the private sector.

6. Identifried with OQutsiders

Finally, the Implementation of economic policy reforms is
made more difrficult because they are viewed as intrusions. In
virtually every African country with an IMF agreement, the IMF or
World Bank has taken the Initiative to propose a package or.
policles. One  study even refers to the "Bank's apparent
asptration to become Sub-Saharan Africa's ... planning mintstry
and Platonic Guardian...” (Green and Alllson, 1986, T2). Joan
Nelson adds that external organizations are apt to be most
Intrusive when working wits smaller and weaker countries (1984).
There are si1gns that creditors and donors are Increasingly trying
to initlate a dialogue with zovernment officials and to tallor
reforims to particular settings. Nevertheless. the reforms are
commonliy zeen as externally imposed and are often referred to as
"TMF rerorms .

27
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Ilaplementation is clearly more dlfficult when local
officials lack a sense of ownership for the proposed changes or
when officials and the public sense the changes are being imposed
by outsiders. Nigeria's experlence is revealing. In 1385 the
government wanted to reschedule its foreign debts but was unable
to do so without an agreement with the IMF. The government called
for a national debate on the Issue, but found widespread and
strong sentiment against "swallowing the I M pill.”  The
government shifted course and worked quietly with the World Bank
and I'MF to put together a reform package which was actually
similar to other IMF stabilization packages. Because the role of
the IMF was downplayved, however, the gevernment was  able to put
fts plan 1n place (Callaghy, 1987, 491).

Perceptions that reforms are lwmposed by others and are thus
In a sense illeeytimate depend only partly on the at:itudes and
approaches tiken by outsiders. They also depend on whether or not
local ofticials and the public appreclate that their economies
are truly in o critical state. Callaghy calls this the “"trough”
effect. Unt1l an economy "hits bottom” the public is unlikely to
appreciate e need for extensive changes. He observes, for
exampic, that in Ghana. 1n spite of initial successes in carrying
out the reforms, the government is experiencing more problems as
the memorties of recent economic  problems

"

favce & Iftile whiie
current difficulties remain  cruel and vivid" (Ca'laghyv, 1987,
289, The fact that the Guinean economy was almost totally in
shambles by the mid-1980s cevtatnly explains some of the momentum
for continuing Lthe reforms in that country. By the same token
some observers  regret the ecent and predictably temporary rise
in copper prices because it has given Zamblans a false sense of
security about their economic future.

—

IV, Perspectives on Implementation and Structurzl Adjustments

Thus far the  analvsis has described four perspectives on
implementation and reviewed several charactertstic: of structural
adjustments which make them difficult to carry them out on a
sustained basts. While each of the first taree perspectives
provides  some useful insights Into the implementation process,
the fourth perspective, with {°s emphasis on an integrated and
collaborative process, is best able to take account of {the nalure
of the reforms.

The first perspective, to "limit and privatize," is useful
in acknowledging the negative Ilmpact of large, unresponsive
bureaucracieas, At the same time, it tends to suggest that
privatizing Is a surtficient condition for promoting
development . *®  Orlginally the strength of the literature
ascocltated with this perspective was tts careful analvsis of the
Inetflciercies within the public sector. Over time. however, Its
emphas is has changed und proponents are now more apt to emphaslze
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the merlits of the privacte sector. As a result the literature
often appexrs unduly nailve

In the meantime "Africa is lost between state and market,
wandering uncertainly between the two" (Callaghy, 13887, 62, and
the privatiz ng perspective provides little help in sorting cut
the roles of the two sectors. I't Is far more useful to examine
and compare a variety of institutional arrangements rather than
slmply focus on privattizing. In part an emphasis on lnstitutions
leads officials to examine the roles of the public and private

eclorsa. For example., where the market {3 very shallow znd there

Q

ts only one  buver or  seller, it may be necessary to continue
public revulations.®? Also, governments still need te supplement

price increases with codes to create conridence in the rfairness

S Lo T

of the economic syt

we need G o more realils

The institultonsl focus goes beyond comparing states and
markets. 1t also examines the roles of a varifety of 1nstitutions,
Including those tn the voluntary zsector. As Duvid  Forien mlnds
us, privates veiuntary organlzations can often play an lmportant
role in stimulating !nanovaltion and in countering the excesses of
both states and markets (Kortep, 1987 According to Gordon White

:

)
t1Cc appraisal or the potential benertts of

markets and  the limitations  of state pilanning (n situations of
extreme ccarctiy. [Wo need  to] search for a2 more balanced and
complementary  relationship Fetween state actlon and mar et
processes. [We also need to give] systematic attentlion to the
potenttiaily corucial role of ntermediary institutions (such as
trade or tndusirial assoclietions, citizens and commun:ty
orgar zat:ions, peasant asscclations, supply and market ing
cooperat lves, 2te) [These <canl serve as essential linkages
between state and populution and mechanisms through which social
forces czan mobllisze power agalinst corrupt or ineffectual
bureaucracies and sel! serving politicians” (G. White, 1986,
3).31

The second perspective, with its emphasis on human resource
development. :s an Important contribution. However, i!{ doe- not
tnstitutionalizce 'he new procedures or provide organizational
supports ana tnc.ontives to the indlviduals being tralned. Generic
tratnling  also does not deal with the role conflicts that

offtelals fxoe or helo  tnem diagnose their situations and sort

out evoalving responstibilities,

The third Dersuvective, analysts and contrcel, which
emPNAas s Tmproving the capanity Tfor deing analvsis and holding
others accountiable to poilicy goals, has three problems. First, it
skews resonrees and diverts a‘tention from implementing the plans
within the sectora: mintstries. Data and budgets are used to hold
officials sceoountabis raither than assizt managers In carvying out

Thuz 1t preempts a concern  Jor  nhow thie plans  will be

nted. The point ' nicely I1lustrated by & review of



agricultura: reforms ir. Guinea. It found that most of the
technical assistance was betng devoted to helplng the ministry
carry out macroecoromic analysis. The report went on to warn that
donoers frvequrently stress sophisticated technical analyvsis and set

up special analytic units, thereby shortchanging ‘he longer term
prucess of carrying out the reforms. It observed that from the
perspective of local officials, Nigh powered technical analysis
may be less impovtant than simpler snd more opevational skills of
personne . managzement  and budgeting. "There is a very real danger
that the pressure for  new project development [by  donors] will

e the vartons apaivilc units to erow very quickly both at the

expense of dmplemeniation skills _1n  the opersting dicectorates
and, subsequently, morale” (Diallo, Kante and Morgen., 1988, 10;
emphosis 1 the originaly, ®®

A second  problem. and  one ratsed in this sams report, is
that special technical analytis units are often set up to satisfy
the needs ni  donors for a4 counterpart unit rather than to
establish aun ongoing competency within a ministry. They establish
special groups of highly skilled techaocrats with whom donors can
easlly work., The resull ba o that technocrats freaquently end up
talking only to ecach ot hor.

A thivd probiom 15 that the perspective lacks any theory of
government el lahy relers to the "orthodox [rony” that "lhe
IMF, Worid Bank eto. are, although they wili not admit it
attempting to use the state to Implement orthodox policies of
Fiberalization and export-oviented develepment  while trying to
get the siate to dismantle itself” (19S7, 63). They assume that
the state hias vndermined development in  the past, and urge that
1ts capacity bhe 1mproved, without providing any analysis of why
and now it would respoand differently in the future. AID made a
simllar point In reviewing policy reforms in Guinea. [t noted
tnat the World Bank has focused almosi entirely on what occurs at
the central bevel of governmenl, and has done little to generate
energy throughout the society. AlD designeu its own program
partly to oifset the centrist bras of much o: the World Bank's
aid. it provides resources and  technical assistance to the
Central Bank to make loans to the private sector (USAID, 1987;
Olson. 19w,

Overall, these fivrst three  perspectives cemphasize important
ftems and certainly have a place in any plans to improve

fmplementat ron, However, they obscure some of the most critical

aspects of implementation because they focus only on a piece of
the puzzle. The antegrated nroce s perspective  on impiementation
s not gz clearly defined as the other three, and 14 too tacks a
comprehensive theory of the state. It does have  the potential,
however, ror dealing  wiih  the characteristics  of structural

adjustments deseribed oaviios . Recall thal the emphasis in this
perspect lve s onointesrat ing nalvsis and tmplementation in a
cingle process and Including opportunities tor collaboration
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smong the varlious parties concerned with the reforms.

This fourth perspective handles t ke complexity and
uncertainty of ‘the reforms by treating them as experiments that
need to be adapted to different settings and adjusted on the
basis of Inftial results, This fourth perspective addresses the
varitous charactertistics of structural reforms [n several ways. It
deals with the political costs of the reforums by urging those
cesponsiblie o coafer, educate and negotiate with polltical
officials and not just with other thchnocrats. It deals with

tnecompat bl values by bringing  various parties together to
cons tder chetr daifflerences and by urgineg potitical leaders to

i
educate people about the reforms and bulld 5uppurting coalltions.
[t deals with the neced for orfics;aels to explore new roles by

t

helping them diaznose what needs to be done Lo cove with evident
problems . It deals  wrth  bureasucrat.c tenslons by including
olficliais tn the deslign process and wnahiin; them to ldentify
theilr concerns. Aand tinally, 1 deals with the fact that reforms
are seen as the  work ol outsiders by incluadlng local ofiliclals
from the outset

Note that collaboration has twoe purposes. First, it assumes
that 1t 1s possible Lo develoo a better and more "implementable”
set o1 polilcies by collaborating with those who w.ll be
responstible for them. Second, il assumes that {{ other parties do
get ‘nvo1VPd they are more apt to support the reforms and even

try “o marshail some broaader support on their behalf.

The best way to examine this perspective |Is to give some
examples of bhow [t would work 'n practice.

1. Dismantling Parastatals

Public enterprises ar a major target of almost all
structural adiusiment packages. Their performance 15 generally
poor, they ¢ive a low rate of return on investments and they are

a drain on publ:c sector budzets., Tt s not surprising then that
the IMF and wmast donors have placed a lot of emphasis on the need
Icr zovernmentis Lo divesd themselves of these units, either by
selling them to (ne private sector, Yiquidating them, or where
there i1s no alternative,. drastically reforming them to make them
more =Iificlient. Typicoaitly donors establish conditions, saying
that governments have Lo privatize & certaln number of
parastatals, or o at Least privatize those that are stirling
productivity. As Jobhn Nellis susgests, however, in his overviuw
01 sarastatals in Arlrica. donor:s would de  better Lo help
orftclals develop a process for  deciding  whal to do witn the
parasztatais, than Lo promoie divestiture or privatization »er se.
Government . need  vrocedures or analyzing  parastatals, ror
selecting thoge wheoen o o condglrdates sor divestiture, for

marketing tneje and negotiallng sales or leases. They also need
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all those Involved in carrying out a program. it stresses the
linkages between the Minisc¢ry of Finance and the operating
Ministries, and between the latter and thelr units at provincial
or field levels.

This need to think programmatically and to take into cccount
speciive and management needs of those {nvolved throusghout
tion process (s particularly tmportait during *he

ccond phase of structuora! reforms. Much of the tecnnical
ss i

: stance and discusslon of implementation is still gearoed (o
the rfirst phase, wiich focuses primarily on stabllization and o
the role of thie central minisories of1 tinance and plan. i,
adjustment with growth Is emphasized a pollicy to "zet the priceas
right” !5 not suffifcitent. Mere attention needs to be given to he
roles ot mirlstries in promoting development, to the ways they
relate to the macro rerorms, znd  to relations with field and
project level units. The integratcd process perspective prov.ides

a rationale and procedures for moving in this direction.

Yo
It

4, Linkinr Centeral Ministrtes with Actions by Field Units

As mintstiries iake & more collaborative and programmatic
approach tu tmplomentation, oflicials need procedures to control
what project units do while sllowing project managers enough

(lexibility tov adapt projgects to local circumstances and ongoing

experfences . 1i ts olways difficult to balance control and
flexipility. 1t s particulaerly dififcult because there are so

many {nstances ol misuse o7 rfunds fn fleld locales. The problem
is that the preoecesses ol financlal —contrel that ministries
typicaliy put in place for requesting and recelving funds are
unbelievably complex. They consist of so many controls that local
personne! cannot exercise any responsibtlity over them.

For =wxample, {n Guinea, the purchase of a tcol for use {n a
rural area by a field untt of the Mintstry of Agriculture (MDR)
has to zo through nineteen control and verification steps, and it
can take wup to & months for a disbursement %o move through the
system. Moreover. project monies are disbursed through multiple
budgets, making accountability and responsibility excesedingly
difflcult. An Integrated approach to Implementation takes lInto
account the management needs of those implementing the structural
adJustment rerforms throughout the system. A proposal that 1s
consistent with this perspective stresses rirst a single
tntegrated budgetl przpared by project managers. and the
establishment of a counterpart tund large cnough to =zupport the
perticns of all activities reflected (n the inveatment budget in
any giren  year. This  arrangement would go a long wav to reduce
Lhe uncertainty that project managers curvently face. Finally,
central units would ercourage Improvements in the bankineg system
in lecal areaz sc¢  that funds could be dlsbursed and made more
readity available tuvu managers (Diallo, Kanteé, Morgan, 1988, 12-
S0,
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5., Collaborating with Doners

A frequent complaint Is that local officlals do not play a
major role tn formuieting strategles for bringing about
structural adjusiments. in rfact there are a limited number of
cases in  whlch peititicel or administrative offlclals within
Afrtcan couniries nave fcrmuialed their own priorities and then
negotlated them with «csternal  organizations. 4 World Bank
official described a session in which Bank representallives were
discussing proposed reforms  with lozal officials. Al critical

S

i
i
L

points the lTocal officials did not try to negoliate, did  not ay
"we o can do A but not B."  even  though they  had serious
reservat tons about the condltions being discussed. The efficials
had not reviewed the vrelevant IMF  conditiaons, had not kept
records us  to which conditions they had met, had nol prepared

counter arguments, did not attempt to redeflne the conditions or
negotiate them, and did not even keep their own minutes of the
meeting. This s precisely the kind of capacity thet needs Lo be
developed among Third World officials. Ann integrated approach
emphasioon the importance ot enhancing the capaclt

fon

ty of local
officials to collaborate with donor representatives  and assume
more responsibrlity oo whei 15 done.

second, lhe approach stresses (he need to establish a single
unit with the authortty to negocinte  with donors (Moore, 198%).
African ypovernments rreguent Ly are unwilling to  invest any
organization with sufficient antborlity to do this, both because
such decisions are polivically sensitive and because other unitis
are unwillling to guive up any of their authorlity. The experience
cf Guinea ts dinstructlve. A special coordinating unit was set up
to work with dopors but was quirckly expanded to include
representatives {rom every ministry. As a result of this larger
slze, the weekly meetings are spent dlscussing ltems of jaterest
te =zach of the minlstries rather thar on setiing strateglc
pricovities. This Ils a problem, therefore, that needs to be
adaressed by the  highest political levels wilhin the African
natlons.

6. Designing Technical Assistance

The dntegrated perspective on  implementation emphasizes the
process of destening a package of rejorms rather {han specifying
what a package of rerforms should look like. This sbhift in
emphasis means first that technical assistants would spend more
Eime than they currentvily do ereating a dewmond for the kind of
expertise donors  can offer. It means more informal conversatljons
and more ! ime spent Interacting with local offictals, exploring
fhe types  of  problems they anticipate in handling structural
adjustlment s,

Second  the technical assistance team would emphasl!ze
management and Institutional lssues and Integrate these with

(2 )

o
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deslgn recommendatlions. A recent review of AID's planning
documents f{for structueral adjustment programs in Arrica found they
were generally i{nadequate on this score. The documents gave

1
uneven and limited attention to Impnrtant institutional and
political impedinents to implementation. Even in those cases
where i{nstituilonal capacity lissues were mentloned they were

fafrequently apsiyveed (Vondel, 1337).

Thira, it focuses on  how technical assistance shculd bhe
coffered. It would suppeort the growlng trend to move away Ifrom
packaced training and asaslistance and provide more on-the-job
training and consultancie. . It cirters a warnlng, however. When
technical assistance is designed both to accomplish a task and to
educate stafrf, the former goal almost always preempts the latter.
The Integrated process perspective tries to correct this
tendency, by placing less emphasis on what! the reforms look like,
and more on the process for arriving at and carrying out reforms.

Y Conclusion

Implementing structural adjrstments contipues to be a
problem and tnere Is every ev dence that falled efforts and
retreats from original plans w'll continue. Some of the

implementing pnroblems stem from the nature of the reforms and not

s.mply {rom intransigent and uncommitted political leadercs.
Studles to dele have tended to describe structural adJjustiments as
relatively o D= rmp o wing and fairly  stmple, if one wa. only
willing Lu  DUrslte \ i I'm fact thev are not s.raightforward;

they ave comp.ex oud  wifficult fto understand and their eifects
are tnereasingly vuncertaln. It s hard not 15 be sympathetic to
the paslor from & rural area in Migerla; as costs have doubled in
the wake of recent reforms and the government declares [t has no
more resources, he observed that "I do not wunderstand what this
reform {s all about. How can my government say there is no
money? "33

Few would dicsagree that some structural changes are needed
tn these economies. And few would sagree  that they are
politically diriicultl to  put in place. e is reasonable to
conclude thit donors need to exert whatever pressure is necessary
to put retorms in place. Recent experiences with lmplementation
difficulties, however, underscore that there are severe limits on
doner actions. As Helleiner puts it, "Strategies and their
articulatlion can, up  vo a  point, be imposed on desperate
countries. Buat theyv are unlikely to avoid major technical flaws,
to be tmplementesd more than grudglngly and partially, or to yield
" (Helleiner, 1983, 61).

the .ntended resuits of their sponsors'

In the meantime, donovs  ass0e paying more attention to
fmplementation. Typically they begin wilh a package ¢f reforms
bas=d on their understandin ' economlc forces, and then ofrfer

g
o
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technical assistance to h2lp local officials tmplement them, This
strategy, which draws from the first three perspertives described
earller, overlooks some critical charvacterlistics of the retforms.
Because reforms present so many difficulties, Implementatlion
strategies need to draw f{from the integrated process perspective
and tase into account the needs and latereste of those who will
be Implementing them. Presently donors sre asklng how to design
technical assistance to implemenl specific reforms, swvch as, for

example, an auction. According to thils czrspective they need to
ask how to assist officials in designing actlons to promote
economlc development -~ actiens which are appropriate to thelr

setting and which can be sustained.

A hallmark of the integrated or collaborative perspectlive s

Its emphasis on working clesely with those who will Dbe
fmplementing «he  reforms. This eifort te lntegrate planning and

Implementastlon s an lmportant way to avold stereolyped reform
packages that leook the same no matter what the setting Is. It
means that policy dlalogue and cellaboration must bring together
pollicy snslysts  and those respoasible for carryling out the
rerorms. The latter car provide feedback and thereby improve the
chances the reforms will address some of the constraints within a
particular setiing.

Othey  perspectives ratioenalize the reform process by
approaching it from a technocratic point of view and downplaying
polittlcal dynamics and value conflicts. They are more apt to
approeach capacity building In narrow and technocratlic terms. The
characteristics of strucitural reforms, however, require  a
capaclty for grappling with complex and uncertain implementaticn
Issues rather toan simply arriving at an optimal technical
answer . Thevy also require a process for dealing on an brngoing
basls with evident problems. The integrated process perfspective
does not heve the same tendency to cshort circult the political
process., and leaves room for officials and managers to adjust the
reforms In light or the political pressures they confront.

Collaboration i{s also & good strategy for galining ihe active
support ol officials. African leaders are frequently criticlzed
for nnt explaining the reforms more clearly to the publlic. They
may be more willlng to do so {f they have shared in designing the
policies. Fuether, the reforms involve extensi{ve changes in the
Fole of the government, changes that often challenge existing
interests in the bureaucracy. Again, collaboration will give them
a greater stake in the kinds of changes that are needed and gain
the cooperalion of minislry offlcials.

Obvioustiy adopting an integrated process approach to
fmplementation and technical assistance is messy and cumbersome.
It ts perticularly diftflcult rovr donors with thelr need to move
funds and to operate with some predictability (1DMC, DPMC, 1987).
Admintstratlively collaboration is difficult for multilateral



agenclies with thelr technocratlc orlentation, and politlcally it
{s difficult for bilateral donors to be as open-ended as this
strategy requires. Nonetheless It Is the only strategy that will
lead to ~changes that take Into account the local situations and

that officlals will have -enough I(nvestment to promote and
sustain. ==
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NOTES

1. The total African debt amounts to $£110 billion. This 1is
substantially less than the much more discussed debt owed by the
group of middle-income countries (such as Mexico and Brazil) that
amounts to $485 blllion. Most of tne Afrlcan debt I{s owed to
other goveruments or to multiiaterul agencles, whereas the Latin
American debt is malinly to commercial banks {Washineton Posyt,
June 22, 1988&; Wa'l Streel Journal, Sept. 30, 1987),

2. The Worid Bank gave almost all of {ts aid in the form of
projects up through *the 1570s. By 1985 ¢ was giving 10 percent
of its loans to asslst policy reforms directly. As of early 1988
25 percent of its total lendling went for thts purpose. Present
Bank policy is to keep its balance of payments assistance within
this percentage and continue to give 75 percent of its loans in
the form of projects. Increasingly, however, Bank proljects are
coordinated with policy reforms or structural adjustments
(Please, 1884).

3. USAID has lIncreased the percentage of Its assistance going for
balance of payments support from 16 to 32 percent.

4. An agreement in June 1988 by seven major {ndustrialized
nations to orovide debt rellef for the poorest countries of
Africa Is an important example of the kinds of external actlon
that can significantly aifect the outcome of current efforts at
policy reform in Africa. According to the agreement, lending
countries can offer better terms to African nations, such as
longer repayment schedules, partial write-offs and interest rate
concesstons. Whereas the United States had formerly insisted that
debts nol be forgiven, the new agreement left each lending nation
free to pursue its own form of assistance in sub-Saharan Africa
(Washington Post, June 22, 1988).

5. For differlng assessments of changes In the World Bank see
Bock (1086) for a positive evaluation, and Hayter and Watson
(1385) for a more critlcal review,

6. For a useful review of the {mpacts of reforms on the poor, and
some suggestlions for carrying out "adJustments with a human

"

face, see Cornia, Jolly and Stewart (1987).

7. For a particularly compelling classic statement of the
importance of external factors, and particularly the role of ex-
colonlal powers In creating dependency relations, see Davidson
(1874 .

8. Implumentation problems are explored In Kydd (1983):; Moore
(1988); Suklin (1887); Weaver (1988): Weildemann (1987).
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3. Cited in USAID, Country Development Strategv Statement, FY
19893, Annex 1, p. 38&.

10. There 1Is
out of the 1} c
Among the source
Connerley (1888
in development s
privatlze” perspec

growing literature in this fiecld, much of it coming
i f public cholce theory and politlical eccnomics.
, see Wolf (1986); Moe (18984); Nichelson and
last article reviews the recent literature

is
vdies that is relevant to t he "limit and
\

1. Guinega 1s 2an exrception In that salaries have been etfectively
raised even though there has been litile real reductlion in the
anumbers {n the civil service. The civil service has been reduced
Zrom 83,000 to 0,000 bu* much of this ls only on paper. Some has
come tromm closing parastatals and many In the regular civil
service who have been let go are stlll recelving a salary. While
their "special status” {s supposed to be temporary, the deadline
continues to pe extended ln spite of donor efforts to set limits.
In December 1887 the salaries and allowance for those civil
servants seloected to remain In the service were increased. The:r
hase salary was raised by 80 percent and their transpvortation
allowance was doubled. (Figures taken from World Bank Reports,
January 18885,

12. A simllar comparison of indrvidual and organizational
approaches to training is made in a review of training for the
Worla Bank. It rfound that most training deals with {ndividuals
and fails te develep a cralning capacity within develnping
countries or to provide Ins:itutional support for the training.
Bacause researcnh and tralning institutes are generally weax, it
is understandable thatl donors would choose to fund individuals.
The problem is that this undermine< the commitment o¢f [ndividuals
to their institutions, and means that little is done to provide
backup suppert for individuals (Steredman, 1887).

13. For a review of the extensive literature associated with Lhis
approach and some of tts recent applications to development
management see L. ¥hite (1887, chapter 4).

'

4+

14, For an interesting analysis of the limitations in efforts at
broad administrative reform see Hammevrgren (1983).

15. The Pertformance Management Project, spoasored by the Sclence
and Technology unit within USAID, has adopted this approach and
generated a number of very Important studles and applications to
development acltivities (Rondinelii, 1987).

16. The Development Program Management Center (DPMC) has
extensively applied this apprvach to development management. S3ee
ior example, Ingle (1885). DPMC's work is reviewed In L. White
(1987) and Rondinelli (1987).
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17. A recent review In the Macroeconomic _annyal for 1987
(National Bureau «i{ Economlc Research), for example, notes that
economists wwve been unable to explaln, model or predict the
determinants of exchange rates. [ am gratefal to Joanne Paulsen

for calling this to my attention.

18, As of carly 1588% Guinea had privatized 16 pavastatals. Eleven
more are scheduled for privatizing and 14 are In the process of
belng liquidated. It Is becoming clear that not all of the firms
will be abl= tao 1ind purchasers.

18. Guinea has had to confront these tradeoffs. Desperalely short
of domestlc capital, roreign interests are playlag an lncreasing
role in the Guinean economy. Three new banks are under French
auspices; French tradling houses have made a joint arrangement
with the covernmer. to import food; French businesses are
supplanting local businesses in food distribution. According to
‘i, Guineans resent this very wvisible role and fear
trving to "nec-colontalize” the country (Schissel,

African R
tnhat France
1986, 25).

20, A number of works emphasize t{(he political dimensions of the
reforms {ncluding <ohen, Grindle and Walker (1385); Bienen and
Gersovitz (1985); Nelson (1985, 1986); Ravenhill (1986),

21, Washington Post, June 13 198¢%.
Y " b

22. Bates' analysis has =senerated a lot of interes.. Two symposia
reviewing and critiquing his theory can be found in IDS Bulletin,
January 1986, edifors Theo Mars and Gordon Vhite; and Development
and Change 17, 1986, edilor Brian Van Arkadie.

23. Quoted in Washington Pest, Nov. 15, 1887.

24. For example, there Is very 1lttle difference 1In the wages
offered to university and high school graduates. Also, while
salaries of c¢lvil servants have Increased during the 1980s, they
have declined in constant dollars. However, this decline has been
dramatic for Assistant Directors, and quite minimal for the
lowest paid workoers (Meesook and Suebsaeng, 1985).

25. For a good review of problems associated with parastatals In
Africa, and the need ror more discriminating attention to
different kinds of parastatals, see Nellis (1986).

26. As an example, the World Bank's portfoilo in Guinea includes
a 120 milllon structural adjusiment leoan negotiated In 1986, 20
on-going projects worth $150 millton, plus more than 11 long-ferm
experts offevring technical assistance. in 1986 France pave $35
million {for balance of payments support to Guinea, $53 milllon in
project assistance, and support for more than 0§50 long-term
consultants (USAID, CDSS, 1987, 26-29).
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27. The Worla Bank 15 often more intrusive than the IMF. For
example, the IMF and the World Bank may both analyze a country's
economy and agree that since resources are limited the econoiny

eeds to contract. The T MF focuses on the aggregate flgures
ather than on specific cutls and is willing to allow the local
government to choose where it will cut activities and
expenditures. The World Hank, however, is more apt to get
involved In  recommendlng where cuts  should take place, for
exampie, to  urge govcrnmcntv to dismantle an airport, or to
discontinve practices that 1t belleves will not stimulate growtn
over Lhe tong run. The IMF la new beginning to promote specifiic
chenges. For examplzs, 1t 1s urgling the Nigerian gzovernment to
reduce f{ts gasoline subsidy and Its capital spending (Washinglon

Post, Junrne 13, 1938)

. The so-called Bery Report (I1ERD, 1381) played an important
role in stating a siraong case for privatizatlon and has been very
niluential since its publication. At the same time it offered
fttle critlcal evaluation of the role of the private sector, and
recent assessments  have been more discriminating (Ravenhill,
3

29. This more {»nctional approach is suggested by the work of
Richard Nelson (1987).

30. A number of case studies of countries undertakling policy
eforms offer careful assessments of the roles of the public and

private sectors. S@e  Swainson's study of the Kenya Tea
Developmcntl Authority (1986); HMorrison's study of the bBetswana
Meat Comniizsion (1986); Macintosh' s study of reforms in

Mozambigue (1986). Bradford's study of the roite of the government
in stimualating occonomic development in the Southeast Asian
countrlies s a'cr relevant (1384),

31. A number of important studies have been done which explore
the roles of different instltutions throughout the society,
partlcularly local, vocluntary organizations. See Esman and Uphorff
(1984, Uphof?f (1886); Gellar (1885). While these were not
written In the context or structural adjustments, *he emphasis in
this study on the linkages between macroeconomic changes and
sectoral adjustments makes them an impertant resource. Azarva and
Chazan offer zn Interesting supporting argument. They note that
the public in Arfriea orften becomes very alienated from their
governments and turn t their own forms of organizations (1887).
For more <general explorations of instltutions see Brinkerhotff
(1586) and Bryant (18€39).

8]

32. Compare the following observation about the 1literature on

gevelopment management : "We tend not to notice the need for
straightiorward and baslc management skills to meet equally
straizhtfiorward and basic weaknesses In organizational

]

structure (Dichter, 1987, 12.)
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33. Washington Post, June 13, 1985.

34. Macintosh stresses the need to adapt reforms to specific
contexts in her study of reforms in Mozambique. Reforms need to
be adapted to the war time situations of that country and to fits

two tier budget process (1986).
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