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ABSTRACT
 

Critical economic problems in Africa have induced
 
international organizations 
to use their loans and assistance to
 
encourage the governments of sub-Saharan Africa to make
 
significant changes In their 
 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 implement ing the reforms. 

Donors' growing attention to implementation is quite 
salutary because it forces them to take the political and 
organizat ion al cont e x t s i n t he s e countries more seriously. It 
does have a major limitation however. Implementation focuses on 
the actions of political officials and administrators. It runs 
the danger of overlooking significant constraints on what they
 
can accomplish and thus of holding them responsible for more than 
is reasonabl . Ca su studies of recent structural adjustment 
programs confirm that economic resources in a country, and 
actions taken by other countries and international bodies, are 
important constraints on what officials in these countries can 
accompl is h. 

Observers and donors adopt different perspectives on 
implementation that influence ho, they approach offers of 
assistance to improve it. One perspective emphasizes the 
inefficiencies in the public sector and recommends privatization.
 
A second peritective emphasizes the importance 
 of human resource 
development a.d recommends more attention to training 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 characterist ics cf the structural reforms determine 
which of the perspectives is most useful. Recent experiences in 
implementing 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

involve changing roles and responsibilities; 5) they alter power

relations within the government; and 6) they are identified with
 
outsiders. For all these reasons structural reforms are difficult 
and challenging to put in place. 

The fact that the reforms involve far reaching and difficult 
changes means that the fourth perspective on implementation is 
far more useful than the first three approaches. The reason lies 
In Its emphasis on management and collaboration and on adjusting 
the reforms to ongoing experiences. While privatizing, human
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resource development and organizational capacity to analyze and 
control are all important, they must be integrated into 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 the integrated process approach could 
be used to dismantle parastatals, reduce the size of the civil 
service, monitor the work of field units, enable officials: to 
collaborate with donors and design its technical assistance. 
While this perspective presents difficulties for donor 
organizations with their technocratic orientation, it is the oniy
 
strategy that takes into account the local situation,;, and, most
 
importantly, it is the only strategy which is sustainable.
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I. Changes In Development Assistancye
 

Donor assistance has undergone major shifts in empha:is
 
during the 19SOs. The change has been particularly marked in sub-
Saharan Africa where countries are experiencing severe economic 
problems. In spite of declining economic productivity and reduced 
earnings from exports they have huge debts to service and repay.
For example, Nigeria, Africa's most populous nation, earned $25 
billion from oil in 19S0, but expects to earn only !6 billion in 
1988. During the same years interest payments on its :527 billion 
foreign debt climbed from 0 i billion; to nearly S; bi . i oN. 'ith 
earning:; in fo>reic gn eP change equal to what is owed in inter,i:i to 
external creoitors, there are no resources to finance economic, 
deveiopment. in the. region,, as a whole the situat Ion is ever 
worse. in 19IS African countries transferred three and a half 
times as much money to the International Monetary Fund (IMF) as 
they had r ,cueived from it in 1985. And consider an even more 
compelling stat istic -- "each one of Africa' s 110 million p-rple 
owed foreriggie rs about S195, or about as much as they earneu in 
six months of toil" (Haykin, 19 7, .4; are also IBRD, 13SI). 

In the face of thcse gr m realiti us, ext ernal credito's and 
donors a re_ using their loans, grants and technical assistance to 
encourage government s t o undertake far reaching structural 
reforms of t he Jr eco,nomie s As s ist ance has gone t hrough three 
phases. From 1l7 to 19S,, the emphasis was on stabil !zat ion and 
the primary actor was the IMF. The major goal of the IMF was to 
help the countries reduce their indebtedness by c rtal 1ing demand 
for Imports and liberalizin ; their economies so as to make them 
more productive and stimulate exports. By 19S8 24 of the 45 sub-
Saharan African countries had entered into agreements with the 
IMF in return for loans to stabilize their economies and reduce 
their 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 offer assistance or 
consider reschedulinrg debts. 

A socond phase evolved from roughly 1984 to 19S8. Africa's 
economic problems had grown much worse and it was clear that 
stabi 1izat ion was not an adequate pol Icy response. The new 
emphasis wa:; on adju-tment with growth. The World Bank began to 
use its loans and grants to promote structural adiJust ments in the 
economi es t 0 make them more productive. Whereas stabilizat ion 
depends pr i mar i 1 y on macroeconomic pol icy changes such as 
deva luni i currencies and ending price supports, reforms to 
promote economic devel opment are c,:rr led out at hot 11 tihe 
macroeconiomi c and sect oral levels. The World Bank has concluded 
that its strenth lies in promot Ing changes within sectors and in 
emphasizing packages of aa;sistance that integrate adjustment 
lending to encourage macroeconomic ref.orms, sect oral lendi ng, and 
:;pecific pro jct grants within each country (Please, 1984). The 
IMP, while primarily still committed to using its loans to 
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stabilize economies, has also begun to emphasize growth. It is 
now setting aside resources for a Structural Adjustment FarilIIty 
(SAF) that will extend Its planning horizon to thvee years and 
specifically links stabilization with growth (Bell and Sheehy, 
1987: Haggard, 1985). Other donors, such as the United States 
Agency for International Development (USAID), are designing their 
own assistance packages to reinforce the !MF and World Bank 
e ffor t 

A third phase of assistance is just beginning to emerge, and 
like thn iecond phase It is triggered by the increasing economic 
problems in Alrica ai~d the inadequacy of existin efforts. There 
Is Trowing appreciation of the dilemma that most African 
countries fac2 -- that they simply do not have the resources to 
repay t"eir debts and develop at the same time (BeinI and Saunt, 
19S7 . .ambia the problem when, in May 1987, itn dramatized 
abandoned its agreement with the IMF, designed an alternative set
of reforms, and limited the debt service it would pay to external 

creditors to 10 percent of its earnings from exports. The 
international community ha r responded by exploring ways to 
transfer addIt ion I resources to these countries. Whi le the IMF 
is prohibited from rescheduling debts, a number of donors are 
e xpIorn al ternatives, in g Yorgiveness debts.'t nclod ) of Donors 
are also looking for ways to protect the poorest groups from the 
effects of the reforms. The Norld Bank, for example, includes 
some safety net funding in its structural adjustment loans, and 

'
has set up a special facility to deal with poverty in Africa. 

If rthe context of these broad developments opinions differ 
about the seriousness of the situation and the changes to be 
made. International groups argue that structural problems in 
these economies 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 will ing to undertake and the pace they are willing to accept. 
One reason for the difference is that African leaders do not 
appear to have grasped fully how marginal Africa has become ir 
the international economy, and how difficult it will be to turn 
their economies around (Callaghy, 1987). 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 is agreeme," that structural reforms are 
desirablY, they are proving difficult to implement . Sometimes 
reforms a;-f agreed to, but only halfheartedly carried out . 
Somet imes they . r ptut ri place, but necessary support ing act ions 
are not idoptad. or the reforms are discontinued (Moore, 1983). 
"Even where agreed on actions are taken, governments often fail 
to take lit,, ,ol Iow-up measures necessary for more than a brief 
improvement. Thus an IMF study of exchange-rate adjustments in 
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eleven African nations concludes that the effects of the 
devaluations were vitiated within one to two years" (J. Nelson, 
1986, 78). Given the unevenness of commitment to the reforms and 
the difficulties in carrying them out, external organizations are 
paying more attention to implementation issues. The World Bank 
has set up a Task Force oi Human and Inst Lut ional Resource 
Development, and more donor resources are going toward technical 
assistance to help with implementation. Not coincidentally, this 
Interest coi ncide s Wi t h the second phase of structural 
adjustmc [n . . Whi le .tabili zat ion po l cies uch as currency 
devalrt intn ind auict ions of foreign exchange r,'e difficult to 
implement, rt.orms t ( st imulat e economic development involve 
changes at the sectoral level, and are even more challenging to 
carry out (Gir 1ndi ! , Thomas, 19S7). 

There are two interest ing aspects of this growing concern 
with implementat Ion. First, It means that external organi zat ions 
are taking the poi iical and organizational contexts In each 
country w-re serioussi , is not enough to desigcn policies to 
develop eruniomies: it is also important to pay attention to how 
t hey a re r ce Iv e d a n d ca r r i ed ou t . Wh I 1 e implementat i on 
introduce; concidprabl complvx!t.t into the reform process, it 
fosters g '.atp r rea l ism and aens it i v It y t o part icular s i t ua t I ons 
and to0 the ne ,l to ad just and tail or refornm proposals. 

*T sccond aspect of implementat i en is more problematic, 
however. Implementat ion shifts attentlon from the International 
context t , t he act Ions of po 1 i t I ca I of ff c aI s wi thin these 
countri e , ari d even implies that the success of the reforms 
depends on the effectiveness of these officials.' In reality the 
success of t he ref orms in spurr i rg devel opment may have much maore 
t o do with the resource base In the countr y and with factors 
beyond the control of local officials (such as commodity prices 
for Third World exports;, for example). While the growing Interest 
in I mp e ment a t i on is very posit ive in many respects, it can also 
rai ,r Pxcess v- expectations: about what can be accomplished by 
local officials. Similarly it can obscurq the need that these
 
countries have fr additional external resources (Van Arkadie, 
1986) . 

One i mport ant const raint is the resource base of the 
count r y. In -u i nea , or example, structural adjustments are 
proving quite successful in stimulating economic de.elopment. A 
major reason in that Guinea has ample and diverse economic 
resources which have enabled the country to enjoy a three percent 
increase in per capita real income at the same t ime that they are 
making ext .r i ,,ye adjustments in the economy. Senegal, by 
contrast, is much poorer In resources, and during the reform 
period its ecopomic pie has been shrinking and real income has 
declined by M perceni. While it is important to explore how the 
reforms are being implemented in the two countries, it is also 
important to appreciate these difference.; in their economic 
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situation.
 

Recent actions in Zambia also illustrate ihe importance of 
economic constraints. After making signIficanL changes In its 
economy, the government decided the reforms were unduly harsh and 
withdrew from its agreement with tht IMF In May 1987. Studies of 
the chanqes during the mid-1980s document that major mistakes 
were made in Implementing the reforms.' At the same time Zambia's 
balance of payments problems were so severe, and its debt service 
as a proportion of Income from exports increased so rapidly, that 
even the most far-sI -hted imrpIemontat ion probably would not have 
been enou~h to rescue the program. According to IMF fi gures, in 
1985 the cost of servicing Zambia's debt as a proportion of 
recei pts from exports was 93 percent. In 1986 this percentage 
increased to 15 percent 

Smplement ing t he r ,forms was 
and 
clear 

in 
y 

19%N 
i mpos 

it 
1)i e 

was 114 
wi thout 

percent . 
some f orm 

of debt relief. 

The examples of Guinea and Zambia are not intended to 
discount the importance of implementat ion as a crucial aspect of 
structural reforms. Rather they are a reminder to place 
implementation problems in a broader content. The success of the 
reform:; depends on how they are handled internally, as well as on 
economic condi t ions and on act ions taken by the broader 
Itnt ernat 1 ona I communi t y . 

This: tudy e::ulores the dynamics of i-plementing structural 
reforms. Sect i on 1 describes four per pectives that have 
influenced the way in which donors have thought about 
implementi nq reforms. in order to evaluate how useful they are 
Section i Ii describes the characteristics of structural 
adjustments that make them difficult to imlement . The point is 
that implementat ion an d managerment concerns s hou.d not be 
abstracted from the nature of the activities they are dealing
with. It is important what is being implemented. Section IV 
ret urns to the fo-,ur perspectives. It compares how they deal with 
the characteristics of structural adjustments and explores their 
Implications for technical assistance. 

II. Per spr(-t yr's on Dev, oi_ nz an Implementation Capacity 

While public administration and management studies have
 
always been concerned wit h implementation, the concept was not 
specifically dealt with until the 1970s. Before that time policy
studies emphasized policy design and the political support for 
t os e pol c Ie:;. In the I tl()- there was an explosion of pol icy 
initiative, in both the Uini tYd and the ThirdSt ates World. When 
many of those di d not wor 0ut &:; intended, observers began 
lookin uL how t hey were b i ng i mnl ement ed. Thus by the 1970s 
there waL mu.re interest In 1oo; iu g [ins (e what had often been 
labele simply the "black bx" of ;overnment. Virtually all of 
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these studies originated out of a concern that policies were 
often not implemernted. This emphasis on overcoming failures 
rather than emulating successes continues to influence how people 
think about implementation. Four perspectives on implementation 
have been particularly useful in thinking about structural 
adjustments. 

I Limit and Pr iva t ze 

One important cluster of studies grows out of a concern that 
bureaucracies :eadily subvert policy goals and are not responsive 
to recipients of government services. Either those In charge
displace policy ,'na ls with their own prior ities or bureaucratic 
rout ines undermine well nt ent ioned and reasonable policies. All 
too of ten internal bureaucratic politics subvert policies and 
prevent them from beirig implemented as intended (Heaver, 1982). 
Such "displacemelnt o f go a s" i s par t i c u 1a r 1 y a problem when 
gover nment s assum, respons i ,! i t y for delivering goods and 
services. it is d ff cult to insure t hat governments will produce 
them effic lent Iv or i,'ll be 'esponsive to the demands and 
preferences ci cl ie ts (Nicholson and Connerley, 1988). 

This line of reasoning emphasizes limit ing the role of the 
publ ic sect or. Pit her by imposing mo r e controls over those in 
charge 0f Iplement ing policies or by relying on the private 
sector wherpver possible. Where serious market failures are 
likely it may be necessary to continue to rely on the government, 
but in such cases it is important to include some competition in 
t he del ivery of services .1 

The "limit and privatize" perspective has had considerable
 
influence on structural a6justment proposals. A key assumption In 
most World Bank and USAID studies, for example, is that public 
sector organizations have undermined economic development In the 
past and will continue to do so in the future. Because it Is 
difficult to hold them accountable for their performance, public 
organizations are inefficient and wasteful. This failing 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 responsibilit ies should be turned over to the 
private sector. 

'r I "at Ization has a number of advantages. It mobilizes new 
groups to promote economic development. As long as there is 
compet it ion, private units are motivated to be efficient and 
respon" ive to demands and opportunities. Pr Ivat Izat ion also 
removes some of the Incentives for corruption within Third World 
governments . Th is logic stems from the theory of "rents", the 
argument that government officials exact these rents -- payments 
or favors -- from those who want access to government contracts 
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or allocations. For example, when officials can decide which 
parties will receive scarce foreign exchange, they are tempted to 
exact payments from recipients (Bates, 1981). One wa to control 
such cr-ruption is to monitor and punish officials. However, 
according to the limit and privatize perspective, it is more 
effective to remove the temptation of corruption by allocating 
foreign exchange through a market mechanism such as an auction 
system. This reasoning even resonates with officials who are not 
necessarily predisposed to the private sector. President Kaunda 
of Zambia, for example, agreed to institute an auction in his 
country in 15S5 largely because proponents said it wo ld counter 
the corrupti on in t h, Zarmbian s,stem. 

2. Irn_ ve Indi \_idual Skills 

A sec o i per ct Lye on implementation emphasizes human 
resources and the severe lack of trained personnel in African 
governments. Further, those who are trained are often not used 
effectively. Th Ia V iew has been part i cular 1y influential in 
deaIng w ;'h struct ur a 1 adjustwna s, because econcrni c policy 
reforms r eu.ire analytic and managerial skills that are sorely 
missing in .he hTir d Wor Id. 

Accor: a i a t u one W rto I d Ban k o f f ic a , Th ir d Wo r I d go v er nmen t 
p r no t i ac-k s skil is, but even more bas ically,onnel iIv :k ecLfic 

1t hey need : 0 earn to approach pr obl ems anal N't ical I . For 
example, i rmvr.: 'i, Guinea are not using fertilizer when it Is 
available in U the g,,vernment's solution is to provide subsidies. 
The Bank posi t 1,on is that staff need first to anaiyze why 
farmers a rt± reluctant to purchase the fertilizer. Is it a lack of 
credit? P. r trans portation? Is it true for all crops? Only after 
raising such questions can staff devise a sensible polioy. Donors 
also stress the lack of personnel with skills in economic and 
statistical analysis. Whereas formerly donors relied on overseas 
trailn'rg to Impart these skills, and still do to some extent,
there is no' more emphasis on job-related training and technical 
assistance in whic, consaltants work directly with staff to help 
them cope with specfic problems. 

'uiman re source development i particularly appropriate when 
1 Inked to reforms of the civil service. While such reforms 
usual y reduce ,taf f t o cut qovernment expenditures, the cuts 
also reduce confusion and imrove morale and efficiency. One can 
wa1 i Into alnos I any ministry office and see large groups of 
peopie who appear to be unoccupied. A few will be seated at a 
desk. Per hap:s one wi have a piece of paper at hand. ZSuny will 
have rno place to s;i t, no papp-r or supp!ies and in effect no clear 
task to perform. Low salaries are often tolerated because there 
are few alt rnative sources of employment and because oosit ions 
offer opportuni ies for ea rning money on the stide. According to a 
recent stud y of Guinea , where civi I service salar ies are 
particularly low, "'o fficial employment wa3 used primarily as a 
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vehicle for obtaining Illicit income through tht 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" (Olson,
1986, 3-41. The result is not only an Ineffective civil service 
and widnspread corruption, but a deeply ingrained cynicism about 
the role of the, punlic .ector and a lack of confidence within the 
civil service. 

Typic'al 1y, proposed civil service reforms suopplement skill 
training b 1imp'o ving the environment within which Individuals 
work and by providing ben ter incent ies for performing well . In 
additin to extensive cuts in personnel, reforms usually stress: 
clar it v of jo b descr ipt ion.,., higher so lar As , and Improved 
superv is ion and per formance ',e view. Unfortunately, few of these 
act ions can be put in place until personnel cuts are carried out, 
and reduct ion:; in forco are generaily prnving very difficult to 
accomplish.' 

,3. Im rve the OrganizationaI Capacity for Analysis and 
Cout r o 

This third perspective, like the first, assumes that
 
bureaucracies undermine policies and, like the second, that it is 
necessary to upgrde skills. It focuses, however, on an improved 
organizations V. pacity for performing analysis and exer ing
control throughor the system. 10 It grows out of the traditional 
emphasis jn mar. goment science on enabling bureaucracies to 
operate more ra ona l y, for example, to improve thcir analytic 
procedures for se t ing goals and selecting among strategies, and 
to develop the. procedures for coordinating and controlling

5activities. Im .ementfation is problematic because policies are 
poorly designed and because organizations have a limited capacity
for carrying them out. Instead of training individuals to carry
out these tasks, however, It inst.tutionalizes the procedures 
within organtizati ons. 

Geoffre? Lamb of the World Bank describes how this 
perspective differs 
 from the older emphasis In development
studies on institnt ion building and administrat lve reform. It 
"stands In s harp contrast to that of conventional public
administr,:tion reform, which has had indifferent and issuccess 
generally ,ot i': ficiently timely, focussed or powerful to have a 
significant 1mcct (n t he performance of economic pol icy
Insi Itut ions" (Lamb, 1ICIS 7, vii).- Instead governments need an 
improved cap acit y' to carry out rat ional analys is and monit or the 
performance of units in accomplishing their goals. They require a 
good inuformation base, a coherent policy framework, an ability to 
lay out policy options and select among them, and an effective 
system for delivering the policies. 

Donors, particularly the World Bank, have adopted this 



perspective rather broadly in assisting w th implementing 
structural adjustments. It is reflected In numerous Bank studies 
and proposals to strengthen the central Ministrics of Finance and 
Planning, to improve their capacity to design a coorainated 
policy, to monitor how ministr!es implement policies, and to use 
budgets to accomplish program goals. The Bank has iound that 
government ss eldom have established effective coor'dinat ing 
bodies. 'hinistries of Plan or Finance usually do not have the 
powers they need to bring coherence to government activities, or 
insur. th at mu: ii..tries fol low established prioriti es. They find 
it hArd to set investment priorities and monitor indebtedness and 
expend ' . ts or Coordiria ti ngen's CatKi , special Committees 
somet :N try to piay a coordinating role but the political 
ledershi p n: uiam grants 7hem ihe necessary authority. For 
examK, e it r the Cabinet in Zambia nor the Coordinating Group 
in Guinea have oeve poned sufficient powers to manage the reform 
r 0C t t I .or _ s' I f,Ct it v 

Th i si ..is arnd control perspective linkr technical 
assistance very closely to specific structural adjustments. 
Ins cad of or omeLing broad reform, consultants work with local 
official:; to d,-;zign a strate V:;to deal with specific structural 
p rob Iems in f.he economy . For example, officials are assigned to 
the Central Bank to de 3.igo procedures to handle an auction, or 
they work directiy with Ministry of Agriculture staff to reform 
the budget process for planning and mon Itoring the distribution 
of agricultural inputs. 

4. 1L terate Des'zn and Implementation in a SinZle Process
 

According to a fourth perspective analysis and design should 
be linked to implementation In a single management process. 
ImplementatI,n problems arise in the first place because designs 
are frequently not "inplementable," or because they overlook the 
realities that managers have to confront in carrying them out. 
The hallmark of an integrated approach is that managers, those in 
charge of impiement ing strategies, should be closely involved in 
designing them. Thus proponents frequently use terms such as 
"interactive", "utilization-based", or "collaborat ive" to 
describe this perspective. The point is that policies and 
implementation plans should be designed around the needs and 
interests of the usern --both managers and recipients (Patton, 
19S1 ) . 1 

This perspective develops a process for involving 
participants in dIagnosiing their problems and designing steps to 
deil with them. For example, a study of budget reform in Kenya 
describes a process for involving and collaborating with the 
various officials 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 
(Rettpring, 1937 . A favored technique is to bring together all
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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 a settirg within which people can raise alternative
 
views and Lnticipate problems.''
 

III. Character Ist ics of Reforms 

Which of these perspectives -- privat izing, training 
personnel, anal y:sis and control, or integrated process -- Is most 
useful in implementing structural adjustmrnts and what are the 
tradeoffs among them? The answers depend on the nature of the 
policies being implemented. The characteristics of policies are 
as important in determining whether they are carried out a; Is
 
the way in which they are managed. Thus, the place to begin if,
examining the implementation of reforms is with the nature of the 
reforms themselves and the difficulties they pose. The simple
fact isa that struct:ral adjustments are difficult to carry out no 
matter how much ca pa cii y a government has and no matter how 
committed officiais one, and thiese difficulties go a long way in 
determining which of the perspectives is most appropriate. 
Several charact erist ics of structural reforms are discussed 
be low. 

1. CompleY and Uncertain 

Structural adjustments, even those that may appear fairly

straightforward, are actually very complex and difficult to grasp
 
intellectually. Even N'hen oYficials are committed to making far
 
reaching changes in their economies, It is often difficult to 
know how best to proceed. A review of reforms In Zambia, Ghana 
and Nigeria observes that this complexity has led to "adjustment 
fatigue" and has generated widespread pessimism about the 
possibility of carrying them out (Callaghy, 1987, 12). 

Cfficials often assume they can treat reforms in cafeteria 
style, selectig only those which they want. However, typically 
one reform depends on others and they must move on a number of 
fronts S imu t. a ne oust y . The auctions Instituted by a number of 
African counnties to allocate foreign exchange illustrate this 
complexity and interdependence. Those responsible for auctions 
have to deteri-nine how much foreign exchange needs to be 
available, irsur e that tie right amount Is In the systein, select 
which bidding system to use, establish mechanisms for absorbing 
any excess Iiqu dI ty in t he economy that would drive prices up,
discourage bids from escalat ing and causing Inflation, decide 
whether and how to I imit Imports of luxury items, and insure 
public confidence In the autin on. These are difficult issues and 
there is very limited experience about the best way to proceed.'' 
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Complexity is not Just a function of changes at the 
,nacroeconomic level. Consider some oi the problems that arise as 
governmenti attempt to dismantle parastatals and encourave the 
prJate sector to take thenm over. Several governments are finding 
that many firms cannot survive without special protection. 
Frequently the physical assets of parastatals are not worth much 
and firms are only interested in purchasing them if they receive 
the ri; 3~t to sell in a protected maricet. An a result, the 
government hai Lo consider whether to grarit monopoly rights , such 
as the ten-yvear monopoly the Guinean government recently granted 
to a1 tobacco fIrm. ' A related problem is that because of 
imIjted dom sti c fund s., tne only interested purchaser may be a 

,o -e igne,. Then the government has to weigh the need for capital 
against L i:tiviti abou t ownership. s foreign 

There! is a I c a I t of uncertainty about the effects of 
stI'uctural adjustmesin .. Whereas creditors and donors publicly 
project con:idence .n the effectiveness of their proposed 
refornm , observers are increasingly aware that structural 
adjustments have m.any unanticipated results. Currency auctions 
often have ;reatsr political and social costs than can be 
tolerated, devaluation can reduce imports to the point of 
strangling economic rowtih, and increases in exports may not be a 
viable strategy for all African countries (Cal'aghy, 19S7, 5, 
1 . Donors , however fa i1 t o acknowledge that much of their 
advice in p-oblernatic. They assume that when developtng countries 
do not adopt their proposals it is due theirmore to ignorance or 
shortsightedness than to legitimate concerns about the unintended 
consequences of the reforms (Killick. 1986). 

2 . Po it ca 1 v Cost !v 

Structural adjustments generate both benefits and costs, but 
these are distributed among different groups in the society.'' 
Typically the greatest cos-s are exacted against urban groups, 
particularly the urban poor. HIgher prices, reduced subsidies, 
inflation, and unemployment drast cally reduc n purchasing power. 
Civil servants, who are disproportionately from urban areas, arE 
also negatively affected by reductions in publ !c employment. 
Urban elites are typically hurt by reductions in available 
foreign exchange; it is harder to travel abroad, to educate 
family members overseas, and fewer imports are available to them. 
The poor in general are hurt as governments curtail services or 
turn to user fees for education and helth services. 

Consider some examples. In Guinea, although real incomes 
have risen about 3 percent, devaluation and increases in prices 
for agricultural produce have led to skyrocketing consumer 
prices, especially for the basic commodities of rice and oil. 
Fear of 'in-::..aployment among civil servants Is high. The capital 
city, Colakr\, is over f Jowi ng w:, h unemployed 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 of wealth in the capital... Growing social ipequities

could pose serious problems for the government and discredit free
 
market economics as a 'panacea' for the country's ills."
 
(Schlssel, 198.6, 25) .
 

In Nigeria reforms have cut the size 
of the civil service,
 
devaiuej he currency by 40U percent, 
reduced corruption and
 
created Incent ives for farmers to grow more food. At the rame
 
time, between 19S4 and 1988 per capita income was cut in half, 
falling from .S(O to $375 a year, hurting the urban middle class
 
in particular. Poor harvests and weak
a oil market have led to
 
sevre food shortages, increases in the price of fuel, labor
 
unrest, the couLl lng of transportation costs, and the closing of
 
30 'niversit es.
 

There are beneficiaries al;o. In many cases groups in rural
 
areas benefit 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 ano
 
more apt to te organized than are rural gr ups. As Robert 
Bates
 
notes in his a'alysis of political dynamics in African s.ates, it
 
is polit ically rati onal for leaders to favor those in urban areas 
because vrban groups are in a position to offer or withdraw
 
critical political support. Since rural people are less 
like!y to
 
be organized there is much less 
political reason to compensate or
 
favor rural interests (Bates, 19S1).20 And because structural
 
adjustments huY- urban consumer groups, they are by nature 
politically destabilizing. Reality is confirming this logic given
the increasing evidence of widespead social and political unrest
 
in the wake of reforms.
 

One important plltical variable is the degree of organized

opposition In a country. a comparison of reforms ir GW.ana and
 
Zambia concludes that reforms 
have been more successful in Ghana
 
in part because there Is no org nized opposition In that country

and officials there are 
 much more insulated from political
 
presures. Zambia, by contrast, 
has a long tradition of organized
 
oppos ition and its leadership is more vulnerable to different
 
organized opposition groups (Callaghy, 1987).
 

In many cases Ine po!itical costs are so high that it Is 
hardly sorprising that officials are -aluctant to continue 
structural adjustments. For example, instead of asking why Zambia 
reJected the IMF package of reforms In May of 1987, It is more 
relevant to ask why the political leaders stayed with the -eorms 
for a year ,nd a half. Their decision to withdraw from the IMF 
program was almost inevitable given the rapid increases in the 
prices o basic commodities and widespread labor unrest from the 
fall of 19,G through the first half of 1987. The Times of Zambia 
had daily reports of stri i-s by teachers and hospital workers and 
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rising public anger over cuts in services and increases in fees
 
for services.
 

3. Incompatible Values
 

Incompatible values is a third characteristic of structural
 
adjustments. They are based on values that differ from the public
 
philosophy in many of the African nations. Many of these
 
governments asc:ribe to humanist ideals that stress the role of
 
the public secior in promoting equity, fairness and the public
 
welfare. Not surprisingly, the values of individualism and
 
efficiency implicit in most of the structural reforms appear to
 
be incomrtibIe. President Mugabe of Zimbabwe underscored the 
contrast between the two approaches in the introduction to a book
 
on Christianity and sociaizm. "When we talk of socialism versus
 
cap,.talism, we a:- actually talking of morality versus
 
irmorai 'y, of equi ty versus inequity, of humanity versus
 
inhumanity, and I dare say, of Christianity versus un-

Christian t. n t er es t y, President KaUna a of Zarib ia hastan Ing 
tried '.o recast the reforms in the light of humanism. lie 
frequently appeals to the moral responsibility of the Zambians to 
accept economic reforms for the good of the society, and for a 
time his government published the names of bidders in the auction 
and the amounts they bid in order to expose publicly those -no 
were biddins up the exchange rates. While there is onviously a 
wide gap between the rhetoric of humanism and the reality of 
corruption and waste in many of these countries, there , s 
nevertheless a widespread sense that the reforms lack a moal 
c 1a im. 

At 1,he very loa..st there is a difference between the emphans
 
on welfare and the emphasis on productivity and efficiency
 
implicit in -conomic policy reforms. For example, oer the years 
Zambia has adopted the practice of "narrowing the gap" in Its 
personnel policy, a practice that is evident in many African 
countries. Whereas clvilI service reforms that are part of ma t 
structural adjustment practices emphasize merit pay systems, and 
raises for mid-level civil servants to encourage the most 
competent to remain with the government, Zambia has purposefully 
tried to reduce the gap between lower level civil servants and 
those at mid or higher levels.''
 

Differing attitudes towards expertise also affect 
implementaticn. Whereas those who promote structural reforms 
value expertise and specialization, this is not always the case 
in many Afr ican ,overnments . There is constant turnover of 
pers onnel, artruiariv at hlgh levels, and an ambivalence toward 
the role Of echnocrats in many of these political systems. Some 
of the ambivalence andubtedly reflects the desire of political 
officials to protect their s.urces of power. At the same time it 
makes it mo r e di i cult t,, deve I o; t ha kind of expertise 
associated with compiex economic pollc-: (eci s ons 
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4. Chan rJg Rol es and Responsibilities 

Structural reforms also require officials to engage In new
 
and different roles and activities. Officials have to rethink how
 
they can assist economic development, whether to cease
 
traditional activities, adopt 
new roles or develop alternative 
institutions. Not only are they involved In new activities, but 
responsibilities are only gradually evolving and no one is quite 
sure what they are going to look like. Officials therefore have 
to define the new roles and ensure that personnel are trained for 
them. An analsls of the Ministry of Agriculture in Guinea, for 
example, found that "every unit in the Ministry is in the process
of working out new procedures. The preparation of the existing 
personnel in these units is woefully inadequate, most officers 
working in finance o: procurement having been trained as 
agricultural technicians." (Dia1lo, Kant&';, Morgan, 1988, 3-4). 

Government efforts to reduce the role of parastatals, 
stimulate private secter activity, and enco rage small holder 
agriculture In particular provide an example of these new and 
emerging roles. These changes mean tthat governments will no 
longer be d irec, i y engaged in market ing or product ion, but 
instead wil have to find ways to stimulate private entrepreneurs
and to service srall holder farmers. Whereas the logic of the 
reform program is to rejy on higher prices to stimulate 
oroducLi on, hi Qer pr ices may suffice for farmers with access to 
credit and tools, but be insufficient for those without such 
access. Officials therefore need to develop ways to provide 
credit, to stimulate research, and to develop appropriate seeds. 
A planned project by the World Bank to promote research on seed 
development Jilustrates some of these new roles. The project
document notes that the private sector is unlikely to develop new 
seeds since there are Insufficient opportunities for profit, and
 
therefore the government must take the Initiating role. 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 
guidelines about how to proceed with them (IBRD, 1987). 

5. Alter Power Relatt( ns Within Government 

While it is obvious that policy reforms require extensive 
changes In a country's economy, it is less often appreciated that 
they also require far reaching changes in the organization and 
management of the public sector. Typically reforms require
initiatives that run counter to established bureaucratic 
procedures and Interests and lnvolv, major changes in the power
relat io n, ", hin .overnments . For example, donors frequently urge
that t h, ri n e Ministry be given increased powers to monitor 
and coordinate reforms, but in doing so they inevitably threaten 
those in the Planning unit. Planners, traditionally trained to
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think in a time frame of five 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 carried out at almost
 
every st, ge. Internal politics and infighting are particularly
 
critical ,,uring the seccnd phase of the reforms. as more emphasis 
is placed on changes at the sectoral level and within ministries, 
and on reforming government Institutions (Grindle and Thomas, 
19q7). Internal power relations go a long way '.o explain why 
count r e. such as Gui nea, that have carr ied out fa1r reaching 
economic reforms, have iound it far more difficult to reduce the 
numbers in the civil service or to reform the parastatals.2e 

In the past donors were ab!e to avoid some of these 
bureaucratic problems by setting up separate project units to 
implement development activities and working only indirectly with 
minl:t rv officials. The logic of policy reforms, however, brings 
them into close contact with program agencies and established 
ministrin,, complicating implementation and increasing the 
chances that donors will appear obtrusive (L. White, 1987). W. ile 
donors are still undertaking specific projects, Increasingly the 
projects are closelv integrated with ministry programs. 2 " In fact 
many are designed 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 Illustrates 
how projects are used to promote reforms by developing iew 
activities within ministries. The project is specifIcal y 
designed to strengthen the research capacity within the Ministry 
of Rural Development (MDR) but I t does not s imply set up a 
traditional research unit. Rather it establishes centers for 
producing seed within the MDR, and organizes them so they can 
generate the.,r own revenue and can eventually be turned over to 
the private sector. 

6. Identified with Outsiders
 

Finally, the Implementation of economic policy reforms Is
 
made more difficult 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 of 
policies. One study even refers to the "Bank's apparent 
aspiration to become Sub-Saharan Africa' s ... planning ministry 
and Platonic Guardian..." (Green and Allison, 1936, 72). Joan 
Nelson add s t-mat external organizat ions are apt to be most 
Intrusive when working wtt- smaller and weaker countries (19S4). 
There are si gns that creditors and donors are increasingly trying 
to inita te a dialogue with qovernmept officials and to tailor 
reforms to p'articular settings. Nevertheless, the referm3 are 
common y :,ee a: externaly Imposed and are often referred to as 
"IMF reforms "27 
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laplementation is clearly more difficult 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 experience is revealing. In 385 tht
 
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 sentimrent against " ;wai owi ng t he I F p ill ." The 
government shi fted course and wurked quietly with the World Bank 
and WMF to put together a reform package which was actually 
similar to other IMFW :stabilizat ion packages. Becaus e the role of 
t he IMF was downl>iayedl, howaver, t hp government was ablh , t o put 
Its plan in place (Callaghy, 1987, 49f). 

Perce pt ins t hat r 'forms are imposed by others and are t hus 
in a sense illgi t imate depend only partly on the attitudes and 
approaches ta:.n hy outsiders. They also depend on whether or not 
local offi(i a i ; and the public appreciate that their economies 
are tr Jy in a ,criitical state. Callaghy calls this the "trough" 
effect . Un t 1tian economy "h ts bottom" the public ina unlI Ikely to 
appreciat a I h, n ead for ext ens I ve changes. lie observes, for 
exampi,. that in Ghana. in spite of Initial successes in carrying 
out the reforms, the government is exper iend ig more problems as 
the lemori ,:e (1 re nt economic problems "face a !IIi ie while 
current iifficu t I VS rema i n cr u e I a n d v i v i d " ( Ca I laghy, 19871 
29 , The fact that t he Gu Inean economy was almost totally in 
shambles by the mid-1980s certainly explains some of the momentum 
for cent inuIng .'- reforms in that country. By the same token 
some observers ragret the ecent and predictably temporary rise 
in copper prices because it has given Zambians a false sense of 
security about their economic future. 

IV. Persar-t Ire's on I Mr ementa t ion arnd Str ctur: Ad~pu tments 

Thus far t h a rkalIvs is has described four perspect ives on 
implementation and reviewed several characteristic. of structural 
adjustments which make them difficult to carry them out on a 
sustained basis. While each of the first t aree perspectives 
provides S ome use f u I ins I ghts ino the Implementat ion process, 
th f, r th pers pact Ive, wi h I 's emphasis on an in tegrated and 
C,1l )aborat Iye procese.'; . is bu(st a InI to take account of Ihe nature 
of the reforms. 

Thu fir st perspective, to "limit and privat ize, is useful 
In acknowleadging the negat ive impact of large, unresponsive 
bureaucra i".,s. At the same time, it tends to suggest that 
privatizing tIN a sufficient condition for promoting 
development.' Originally tI , strength of 'he literature
 
associated with this perspective was its careful analysis of the 
i lIeff cier cie within the public sector. Over ti me, however, its 
emphasis has chan gad and proponents are now more apt to emphasize 
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the merit:s of the privaCe sector. As a result tie literature 
often appear: unjiuly naive. 

In the meantime "Africa is Iost between state and market, 
wandering uncertainly hetween the two" (Callaghy, 1987, 62), and
 
the privatinng perspective provides little help n sorting out
 
the r oles of the two sectors. 1t is far more useful to examine 
and compare a variety of institutional arrangements rather than
 
simply focus on privatizi ng. !n part an emphasis on inst itut ions 
leads officials to examine the roles of the nubli c and private 
sectors. For example. where the market is very shallow and there 
is only "He buyer or seller, it may be necessary to cont inue
 
publ ic re:gulat ions.' " Also, governments still need to supplement
 
price increases with codes to create confidence in the fairness 

0

of the economic z ntsom, Q
 

The i ns t .t u I ona! fncus goes beyond co'm:par i ng stat es nd 
markets. it also examines the roles of a variety of institutions, 
including tho-;,p in the voluntary sector. is Davi) iKorten reminds 
us. pri va t a vuj1 unta:' y organi za t I ons can often play an Important 
role In t imulat.!In innovat ion and in countering the excesses of 
both -, atnata d mar k"t.s ilorteN, 19S ). Acccording t, Gordon White 
we need "a more realistic appra isal of the potential benefits of 
markets and the limitatton ,of state planning in situations of 
extreme Lcarcity. [We nee(d t, search for a more balanced and 
complementary reiatl'nship Lntween state act Ion and mar s et 
processes. [We also need to g i ve I systematic a t t e nt i0 t o t he 
potentially crucial role of nter mediary institutions (such: as 
traide or indus rial ass oc isa ions, cit i zens and communi t y 
orgar zat ion:, peafantL assctat ions, supply and market !ng 
cooperatve: . *tc. ) These can I serve as essential linkages 
between state and popula.tion and mechanisms through which social 
forces can imobi 1 ise power against corrupt or ineffectual 
bureaucracies and self serving politicians" (G. White, 1986, 
g) .Z-1
 

The second perspective, with ;ts emphasis on human resource 
development. :.s an Important contribution. However, it doe- not 
instI t t Iona ze ,he new procedure's or provide or ganizat i onal 
support s and in--nt i',"s to the individuals being trained. Generic 
t r a ini g a s1o d o s not d al wI t h t he r o I e conflictl t hat 
Officials ',C or help tacr diagnose their situations and sort 
out evolving responsiLi liti e s. 

The t hi V :Ape rs ect 1 V . a and contr l whicha ys is l, 
emphiz; s :Mprom v th- cica':i t', for doing analys is and holding
others accountble to o] c'y goaIs, has three problems. First, i t
 

skews r sonr:'s and divertF at tent ion from implement ing the plans 
within the s-rc torai miis triles, Data and budgets are used to hold 
off ic ia s accountab p r; he rI han as-siat managers I n carr) 1 ng ou t 
plans . Thus it preempts: a concern £Nr how t ie plans wi 1 be 
implemented. The point ,; nicely llustrat.d by a review of 
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agricultura, reforms in Guinea. It found that most of the 
technical ass i stance wasz being devoted to helping tIe ministry 
carry out macroeccomi c ana I ys i s , Tie r epor t we nt on t o wa rn t ha t 
donors f,'ent i~ stress sophist icated technical anal 's- is and set 
up Speci i 1 analytic units, t ter e b v shrt chani invg the Ion er term 
p1 ice.s of carrying out the reforms. It observed that from the 
p!r pCCt i' v( of local a, f ' i a Ia , hi g1 po e1e teclnical nlIvs is 
ma y b t I a ,1 imp ori t an t t ha n s i ip ar a n d mo r e o p iaa at I o na I 5 k I 1Is o f 
personnt minagtment and budget in "There, i a very real dan jL

t t I,t f o I e t - a o n [ _ v .t '( n -)r s w i I II rn' a n C,W t f veI .) _ 

var ij iil Iv tI Li a t t h1e-CaL aria c s 1* --- Io%_(_ I Ik hiot If 
S n ,' i rl I fIrr -ta- I I on I 1r t he 1, ' , '(1 ortor t ,sk ilIIs 


and .. S eQunen I mora le" (D Iall Io, Kan t ard ar v, 1:t988, 10;
 
emphi , I ii , ir Ii, I
i s t n;- I 

t'.d r ised Ils 
that sp a I t ethi Ical a n 1y f - units are oft en set u) t, u iat is ' 
t he needs 

A ; p1,il eIll. sa in c ;Jt.ll f r1('Port is 

d,(r nor ,r a count er part unit ra ther t hat to 
tab hIf oC II c,Ci m1)e t e nC wit i In a minis t ry. They ' at1)1 is h 

special r1'' oupi 1 k 1 t ech iocrat s wit h who donors can; hif ; a ad 
e a a 1 1 v w 'r K ifi r e: ;[ t t a t t eL h n o c r a t :1 1'- L( n t I v ai d Up 
t a 1k i r, S oti ' i 1ai v: 

A thi rd ) 1ii . i : i ha t t Ie p, r s p c c t I ve lacks a n y IaeIo r v ) f 
g ,)lN.ve Ir i t' 1,la hK r, f , ()o the "or th odox ir ony" that ''the
 
I MF, 1Yo tBa ik .t a r e , a it horn g ih tihe y will not ad mit it,
 
at tempt in g t ) a a P ult, t a t e t o i mp I ementt or thod ox po I ic I es o f 
I i ber a I i I l al id xpi' tor i a fnt eave I apmen it , t r y i ng t-o ad 1h 1 1 o 
, t theitt,, a I d 1: ma n It, t e If ( 19S7 , 63). They assume t ha t 
t he stat iast underm'ned deveIopment in the past , arrd urge that 
its rapacity b4 improved, wit hout providIng any analysis of why 
and how i t would -'e.spond di fferent ly in the fiture . AID made a 
s in IIa r l,, nt 1n r e v I- ''i n g p o 1.icy r e fo r ms I n Gu i ne a I t n o t e d 
that the IVor ,d Basik has focused almost ent irely on what occurs at 
the c-nt sat la'v v of government, a n d has done little t ge er a t e 
ener y tI ir ufhIoit t Ire soci at v Al) des ignet, its own program 
partly o ouiaf;t tie centrist bias of much of the World Bank's 
aid. It provides, '"sources and technical assistance to the 
Cent Ia I lorV t a rrakt, loans t o the private sect or (USAI D, 19S7; 
01 :;on, . 

vI ''t es-I Iff r : ae pparsisrt Ct i es Cc 1 z0a ipo r t antmpha s , 
items a n d cer ta i n l y hao v a p I a ce Ir. a 1y ns I'a Iimpr o v t 
Imp I mei tat i(n. Ifowever , t iey obs cur e some of t lie most crit i cal 
it S pe (7.t S o i a me n ta 1 1 V ' s nl y a ofip]. ioi a)cta(-;1 t h fo C1u on p ie c 
tit-,ie p ,. 'g ad )a i N imp5Z I ti- i iat a r o . ; par, 'spect on eme n t at i on 
is riot ,'lear I'' f in ad .. :- t, it t-.r , t lacksI dif e t Iire and too a 
c oirp11 l 1'an:t' I Ihio r v , f t lie t i II 6. v c pot ent i a ,iraILties Iia 
h,wevfr.. I' fdea i ins w' tII! clar';;cter l:st icc )f structr-al 
ad~jis.I m,.n :;dI, r 1 ., ', ;."t R,, ; 11 t Ila t t lit emphl as is i n t hris 
p .' p t'-ft I vi" i [,Ii i 1t ' '- ' t 1 [1,, 1)0 I v 1:; t id rnplnI men t t I t) i ii a 

id i i uringl e process anifd i ' i p or i t if s for c,-!lahorat ion 
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among the various parties concerned with the reforms.
 

This fourth perspective handles the complexity and
 
uncertainty of Ihe reforms by treating them as experiments that
 
need to be adaptod to different settings and adjusted on the
 
basis of Initial results, This fourth perspective addresses the
 
various characterisics of structural reforms In several ways. It 
deals ith the polI I ca I .Uosts of the reforms by urging those 
, nPOL P 0 tco, confer, educate and negotiate with political
 
off l is: ind Inot just w it h other technocrats. It deals with 
ncomp L, ie ValtUas by br 1in;g: various part ies together to 

their and rg, toCons id ' i:ferences by og iu i t ical leaders 
educate eople about the reforms and build support ing coalitions. 
It dea ith the need for offlc;,ls to explore new roles by 
hel ping them di a-mese whai need to, b, ,done to cope ,' th evident 
prob im- it deals wi th b, reaucrat ic tens ions by including
offic l z 0 tht des - process and w.-ain , them t o identify 

their concerns. And f na1l , Lt deals with the fact that reforms 
are een an the work of "usider:- by incl d Ing 1 oca I official3 
from the outset. 

Note that collaborat ion has two purposes. Flrst, it assumes 
that It s posi- blu., to de v .elopa better and more "impIementable " 
set of policie s by collaborat ing with those who w, 11 be 
responsible for them. Second, it assumes that if other parties do 
get Involved they are more apt to support the reforms and even 
try 'o marshal l some broaIer support on their behalf. 

The beat way to examine this perspective Is to give some 
examples of how it would work in practice. 

1.. Dismantling Parastatals 

Public enterprises are a major target of almost al 
structur l ad.I umert. packages. Their performance is generally 
poor, they a,. a low 'ate of return on Investments and they are 
a drain on pub1 r seect or budgets. It Is not surprisIng then that 
the I MF and ms. d ,nr; have placed a lot of emphas is on the need 
for government. t"'.v 's themselves of these units, either by 
selling them to :11, privatp sect,:, liquidating them. or where 
there is no alt ern.: '., d ra' t ical ly reforming them to make them 
more O"ficient. Typi 1',l' donors establish conditions, saying 
that governments have to privatize a certain number of 
parastatals. or a steast pr:vat ize those that are sti fling 
productivity '..; ,John Ne1li s s mggp:nts. however, in his overview 
of paras:t a ta 1G Afric., donors wou ld do better to hel p 
Off Ici]; 1 ( VV. 1 , P a process f,, d ci ding wha i to do w,"it 0 the 
para:statal., than to ,rormote diuent 't re or privatization per se. 
Government 1 ad '"r ana Iyz i P parastatals, fornee or ocedurs 
,electin4 Oh Veh n:.' ,.: for
, .'ir c;ancidates divestiture, 
market ing tne.e and negot iat ing sales or leases. They also need 
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help In how to retorm those parastatals they choose not to 
privatize or liquidate (Nellis, 1986). The integrated perspective 
recommends such a process -- one that integrates the design of a 
privatization strategy with the rcalit ies of putting It into 
place. 

Re2) . ~e d uu~Pc ngiv11 he i 

Most re for m packages Jnciudc, specific mandates for cutting
 
civil service personnel. For example. when World Ban. officials
 
ass Ist i ng wi t h r, f ,rms rin Guinea found that 1,200 staff members 
wprep i nl 4V"t I aNk i 'on sect or project , t hey mnandat ed that 
the Mnistry reduc the number by two-thirds. Eventually they 
compir omi s d at 50 pr.een t . Another Bank official, however, 
"bs rvO ;hva :;, 'vlcr. e reduction should not be treated as an 
end in ih i hu) ld he made in 1 ight of what ministii es are 
actually :5nppo:p d to b doing. Ministries should first be 
reorganiz ed and r,'espunt il i ties negot iated. Only th,n should 
officials make' d.cinions about .'taff needs and service cutbacks. 
'hlis approac h beginii to be t'ied, out of necessity if nota, ng 

out fi' cu',vict ion. Irstead of trst Ing civil servants across tie 
board ,as wi,.n o:' iinill v pr',,riposed, 6uinea is now' doing the testing 

,ministry by' mini vtrynod I inkin drcisions ab'i)out nuimbers of civil 
servants with t he evlv in: funct ions of the various ministries. 

3. Thin i H g. 0 r urr anunrit i I Iv 

The s c ond phase of . t ruct :.rai adjustments emphasizes 
economic growth, and lInks macro'..oncmlc policy reforms with 
sectural level act ions and projects to stimulate growth. This 
shift places a premium on thinking p-ogrammatically. Many studies 
of Tird :W'orld governments, however, note t hat officials usually 
think in terms of concrete tasks rather than In terms of 
programs. A study of reforms in Guinea found that "only a few 
people were able to place a project conceptually unde'r a broader 
program in the Ministry, to think systematically about the 
participation o f sev'-ral directions in the same national 
program." (Diaiio, 0ant6, Morgan, 198, 7). Budget submissions 
also ae based on specific project requests, rather than broadon 

program goals, or even on how the projects contribute to program 
qoals, Typically, a Ministry of Finance will not be given 
programma t ic pr i "r ities to compare and t herefore will either make 
across-thc--board cut-, or simply add a fixed percentage to last 
year's requests . 

While t he third perspect ive, ana.I ys is and control, deals 
with this problem by setting priorities and developing a capacity 
to control what is done, the integrated approach sets up a 
process fur fpeding Information to central units to help them set 
prioriti,. I I encourages more interaction and joint planning and 
Incluies hose working in field tlevel "nits. Instead of focusing 
primaril' on the central level of decision making, it encompasses 
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aiI those Involved In carrying out a program. It st,'esses the 
linkages between the Miniscry of Finance and the operating 
Ministries, and between the latter and their units at provincial 
or field levels . 

This reed to think programmatically and to take into ,cc.unt
 
the persocwive and management needs of those involved thr >.;hout 
the implementat ion pr ocess is particularly importaL.t dur ! he 
second phase of structural reforms. Much of the tecnnic al 
assistane and di:cussion Oi implementation Is still gleard ':o 
t he f, t hase , wii c h f oc u aes p r ima r i 1 y o n t a b 1 1 zat i on aa i; , 
the role of the ('ent ra 1 miniI t Ies of finance and plan . 

adjustment wIt , gro wth is emphasized a policy to "get the pr ce 
r I ght " I 3 not sufficient. Mere attention needs to be glven to tIh', 
r o e f r I t r1 es i n pronmo ing deve 1 o pme nt, t o t he wa ys t lie y 
relate to the macro reforms, :nd "to relat ions with fied and 
project Ie1vel units. The integratcd process perspective prov ides 
a rat ionale and procedures for moving in this direct ion. 

1..4I .i ..Cen tr!-u '1th Actions b iee d Units 

As min.str . take Z more col laborative and programmatic 
approach to, iJ.l .m. aL ion, officials need procedures to control 
what project un it :i o w i 1e a lowing project managers enough 
flexibiliv to a ap! pio ects- to local circumstances and ongoing 
experiences. I tIs.was difficult to balance control and 
fle' uilit . it is particularly difficult because there are so 
man' lnstarnces of misuse of funds In field locales. The problem 
is t-az the processes of financial control that ministries 
typicalt ' put in place for ,equesting and receiving funds are 
u -t,- ,-v. ly complex. They consist of so many controls that local 
personna- cannot exercise any responsitblity over them. 

For oxample, In Guinea, the purchase of a tcol for use In a 
rural area by a field unit of the Ministry of Agriculture (MDR) 
has to go thruugh nineteen control and verification steps, and it 
can take up to 6 months for a disbursement to move through the 
system. Mioreover, project monies are disbursed through multiple 
budgets, making accountability and responsibility exceedingly 
difficult. An Integrated approach to implementation takes into 
account the management needs of those implementi ng the structural 
adjustment reforms throughout the system. A proposal that Is 
consistent with this perspective stresses first a single 
integrated budget prepared b 5 project managers, and the 
establishment of a counterpart fund large cnough to upporIt the? 
porticnn of all act ivities reflected in the- investment budget in 
any gie, ear. 'his arrangement would go a long way to reduce 
th- uncertalKn that project managers currently face, Finally, 
centraI 
in local 

units 
areas 

would 
3o that 

er.courago 
f unds 

improvements in 
could be disbur

the 
sed 

banking system 
and made more 

readi Iy available tu managers (Diallo, Kante, Morgan, 19SS, 12
q0). 
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5. Collaborat ing with Donors 

A frequent complaint s that local officials do not play a 
major role in forun lting strategies for bringing about 
structurai adjusLmu ,nt . in fact there are a limited number of 
cases in which Po It Ct:al or administrative officials within 
African countrips nave fiv muiated t heir own prior it es and then 
negotiated them with itern al organizat ions. A WorIld Bank 
off cial I des r'ibed a sesn ion in which Bank ripi tntaI i weree e a es 

discussing proposed reforms with local officials. V 
 critical 
po in t s t h- l ocalI offi.c:ia did noflt tr t o 11(e' , t i .I I , (I ) not s a N."we C nH d(0 A b u t no t B " P% t }t g h t ii'y had seP I1o :
reservat ons about the conditions being discussed. The efficia].s 
had n o t rev iewed t he relevant IMF c and it i ns, haci not ke pt 
recor'd A ; s t o whi chi condi I i ons t hey hat meit had not preparedi 
counter argUmlelnts, did not attempt to redefine the conditton:s or 
ne gotiaire them, and did not even keep their own minutes of t he 
meet iri . Thi is preciselya.he kind of capacity thaI needs to be 
deve ],p- a monI Third World officials . An integrated approa:sh 
emphas in., I ho importance of enhancing the capacity of local 
off icial i s tI 2 IlClabor.t with d onor repres eni II e and assu:e
 
moreP Fpn5 (0 i) l it f h'a't i a dJone ,
 

Second. th appr oac h s; t r ess Cs he need t o est ab l is h a s Ingle 
unit with th uthor ty to n go,.ate with conor s (Moore, 1988).
African ,ov rnm.Pint; frecuei-,nt are unwi l1 ing to invest any
organIzat ro o with sufficte.nt authorit y to do this, both because 
such decisions are p O itically .ensi iiv.a and because other units 
are unwilling to g ve Up al y n f their authority. The experience 
of Guinea 1s i nstructive. A s pe cial coordinating unit was set up 
to work with donors but was quickly expanded to Include 
represent.tires from every ministry. As a result of this larger
sIze, the weekiy meetings are spent discussing it ems of interest 
tc each of t he ministries rather thap on setting strategic
prtorities. This Is a problem, therefore, that needs to be 
addressei y tlhe highest political levels within the African 
nat. i Ons . 

6. Des i Kn ng Technical Ass_stance 

The Integrated per spect ye on implementation emphasizes the 
process of deilgning a package of refo rms rather than specifying 
what a package of reforms should look like. This shi ft in 
emphasis means first that technical assistants would spend more 
t ime than t he current I y do creating a demand Ifr the kind of 
expert is e donror s can ofier. I I sw-a us more ia;for mal conversations 
and more tCi m spe nt Interact Ing with local officials, exploring 
th t pyps 1f: pr oblems t hey anticipate In handling structural 
a inI S; S t me . 

secoIi the t echni c.a I ass istance team would emphasize 
management and Inst ituti onal Issues and Integrate these with 
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design recommendations. A recent review of AID's planning 
documents for structural adjustment programs in Africa found the', 
were 5 enerally inadequate on this score. The documents gave 
uneven and limited attention to important institutional ard 
po I it ica I imped ,e nts t o implementation. Even in those cases 
where institutlona l capacity issues were mentioned they were 
I nfre-quentl y a n_ ... t..d (;onJa-, Li S7). 

Third, it focuses on how technical assistance shculd be 
oeffvred . it would support the -rowi ng trend to move away from 
packag4ed training and as:s1tance and provide more on-the-job 
training and consultancie,. It o ffers a wa r n I ng however . When 
techn:cal assistance is designed both to accomplish a task arid to 
educate staff, the f ormer 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. 

Cone us I,on 

Implement ing structural adJi:stments continues to be a 
problem and there is every ev dance that failed efforts and 
retreats from or igina plans w 11 continue. Some of the 
Implement !ng problems stem from thle nature of the reforms and not 
simply from intransigent and uncommitted polit ical leaders. 
Studies to d;e have t.,<rnded vo describc structural adjustments as 
relativu i , .* : -i LY,' n Lirn and fairly s imple, if -one wa. only 
wi1lin; t,.> P In fac: they are not sraightforward;C 1 A U,-_10. 
they ace com,.xL. d d ilfficult to understand and their effects 
are in'reasir n l uncerta in. It is hard not ta be sympathetic to 
the pastor from a rural area in Nigeria; as costs have doubled in 
the wake of recent reforms and the declares It hasgovernment no 
more resources, he observed that "I do not understand what this 
reform is all about. How can my government say there is no 
money7"? 

Few would dJiapree that some structural changns are needed 
in these economles. And few would dIsagree that they are 
politically difficul! co out in place. It is reasonable to 
conclude rhat do,rs Peed to exert whatever pressure is necessar'! 
to put reforms in place. Recent experiences Mith implementatioo 
diff icuiltie,s, however, underscore that there are severe limits on 
donor actions. As Hel leiner puts It, "Strategies and their 
art iculat ion can, up to a point, be imposed on desperate
countries. Bui in' ,, are un!ilelv to avoid major technical flaws, 
to be impiem, ut -d more than grudgingly and partially, or to yield 
the .ntended r,: ults "f thei, spon.s ors" (Helleiner, 19S3, 61). 

1n I he mea t me, d cnors BOe pay In' more at tenti on to 
implementation. T'pically the' be n with a package of reforms 
based on their understanding of economic forces, and then offer 
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technical assistance to h2lp local officials implement them, This 
strategy, which draws from the first three perspectives described 
earlier, overlooks some critical characteristics of the reforms, 
Because reforms present so many difficulties, imp)ementation 
strategies need to draw from the integrated process perspective 
and tae into account the needs and ino re:sts of those who will 
be Implementing them. Presently donor; are asking how to design
technical assistance to implement specific reforms, s cii as, for 
example, an auction. According to this 'arspective they need to 
ask how to assist officials in designing actions to promote 
economic developm nt -- act ions which are appropr late to their 
set ii ng whicwh ea n sust ainedand I ci e . 

A hallmark of the integrated or collaborative perspective Is 
its emphasis on working closely with those who will be 
implementing ihr reforms. This effort tn Integrate planning and 
implementation :s an Important way to avoid stereotyped reform 
packages that look the same no matter what the set t ing is. It 
means tihat po 1cy dialogue anid cci laborat I on must b' i ,ngI og't her 
po!i cy a*norI yst s and thoS e responsible for carrying out the 
reforms. The latter ca: proxvide feedback and thereby Improve the 
cianc es lth: ref ,rn0:; v,' i address some of the const raints witlin a 
particular set ing. 

(thr i , r-pec tives rat ionalize Ihe reform pr cess by 
appr,:a c&h i t from a technocratic point of view and downplaying 
polt Itcal dynamics; and value conflicts. They areu more apt to 
anpr";ch ca pacit y building In narrow and technocratic terms. The 
characterist ics of structural reforms, however, require a 
capacity for grappling with complex and uncertain implemeni:.tIon 
Issues rather than s imply arriving at an optimal technical 
answer. They also require a process Lor dealing on an bngoing 
basis with evident problems. The Integrated process per'spective 
does not have the same tendency to short circuit !he po3 ItIca! 
process. -tnd leaves room for officials and managers to adjust the 
reforms i n I .ght of the political pressures they confront. 

Collaboration is also a good strategy for gaining ine active 
support of officials. Afr'ican leaders are frequently criticized 
for not ex pla inI nig the reforms more clearly to the public. They 
may be more willi g to d" so if they have s'hared in designing the 
pol icies . Furt her, the ref orms involve extensive changes inr the 
r n1e ,of the government , changes that oft en challenge exist Ing
int e res ts in the brreaucracy. Again, collaboration will give them 
a greater stake in the kinds of changes that are needed and gain 
the cooper;a tion of minist ry officials. 

Obvi ou t: adlpt ing o n integrated process5 approach to 
implementali on and technlcal assistance is messy and cumbersome. 
it i s part Icularly cMfricult for donors with their need to move 
funds and to operate with some pr-dIctability (IDMC, DPMC, .1987). 
Admini strat ively collaboration Is difficult for multilateral 
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agencies with their technocratic orientation, and politically it
 
is 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 officials will have enough Investment to promote and 
sus tain. 
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NOTES
 

I. The total African debt amounts to $110 billion. This is 
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 billion. Most of toe African debt Is owed to 
other goveraiments or to multilateral agencies, whereas the Latin 
American debt is mainly to commercial banks (Wahington Post, 
June 22, 19; Wa' I Street Journa, Sept . 30, 1987) 

2 . Th e Wo r id Bank g a v e a 1mo s t a I of its aid in tihe form of 
projects up thr ough he I7 (s . By 19R5 J1 was giving 10 percent 
of its loans to ass ist policy reforms directly. As of early 1988 
25 percent of its; total lending went for this 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 projects are 
coordinated wi th policy reforms or structural adjustments 
(Please, 19S4). 

3. USAID has increased the percentage of its assistance going for
 
balance o? payments support from 16 to 32 percent,
 

4. An agreement in June 1988 by seven major industrialized 
nations to nrovide debt relief for the poorest countries of 
Africa is an important example of the kinds of external action 
that can significantly affect 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 
concessions. Whereas the United States had formerly insisted that 
debts not be forgiven, the new agreement left each lending nation 
free to pursue its own form of assistance in sub-Saharan Africa 
(Washinlton Post, June 22, 1988). 

5. For differing assessments of changes In the World Bank see 
Bock (1986) for a positive evaluation, and ltayter and Watson 
(1985) for a more critical review. 

6. For a useful review of the Impacts of reforms on the poor, and 
some suggestion; for carrying out 'adJustments with a human 
face, see Cornia, ,Jollyand Stewart (1987). 

7. For a particularly compelling classic statement of the
 
importance of external factors, and particularly the role of ex
colonial powers in creating dependency relations, see Davidson
 
(1974). 

8. Implumentation problems are explored In Kydd (1983); Moore 
(1988); Sukln (1987); Weaver (1988); Weidemann (1987). 
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9. CIted in USA ID Countr., Dve.'o ment St'ratezy Statement, FY 
1989, Annex 1, p. 38. 

10. There is growing literature in this f.eld, much of it coming 
out of the fi.eld of public choice theory ared political economics. 
Among the sources, see Wolf (1986); Moe (1984); Nicholson and 
Connerley (1983). This last. :rticl review-, the recent literature 
in development st udie, that is relevant to the "limit and 
pr vat Ize" per pect i ve. 

i1. Guinea is an e':cept ion in that salar ies have been effect ively 
ra -sed even t 1o tgh there has been lit le real reduct ion in the 
numbers in the civil service. The civil service has been reduced
from S8, 000 to GO, 000 but much of this Is only on paper. Some has 

come f rom clos-ing parasLatals and many in the regular civil 
service who have been let go are still receiving a salary. While 
their "special status" is supposed to be temporary, the deadline 
continues to he e'xtended in spite of donor efforts to set I ,mits. 
In Decemnber 1937 t he salaries and allowance for those civil 
servarts selocted to remain in the service ;were increased. Their 
base salary was raised by S0 percent and their transportation 
allowance was doubled. Figure taken from World Bank Renrorts, 
January 1988. 

1. A similar comparison of individual and organizational 
approaches to trai ning is made in a review of training for the 
World Bank. It found that most training deals with individuals 
and fail s to d evelI p a raining capacity within developing 
countries or to or vide ,ns itutiop.al support for the training. 
Because research and training Institutes are generally weak, it 
Is understandable that do:nors would choose to fund Individuals. 
The problem is that this undermine the commitment of individuals 
to their institutions, and means that little is done to provide
 
backup support for individuals (Steedman, 1987). 

13. For a review of the e:xtensive literature associated with this 
approach and some of its recent applications to development 
management see L. White (198 7, chapter 4). 

14. For an interest iIng analysis: of the limitations In efforts at 
broad adminI s t ratI ve reform s ee Hammer-ren (1983) 

15. The Per formance Management Project, sponsored by the Science 
and Technology unit within USAID, has adopted this approach and 
generated a number of very important studies and applications to 
development act ivi ties (Rondinel i!, 1987). 

16. The Development Program Manag emen t Center (DPMC) has 
t
extensively applied this approach o development management. See 

for example, Ingle (1985). DPMC's work Is reviewed in L. White 
(1987) and Rondinelli (1987). 
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17. A recent review In the Macroeconomic AnnnUa,. for 1987
 
(National Bureau of Economic Research), for example, notes that
 
economists have been unable to explain, model or predict the
 
determinants of exchange rates. I am gratefal to Joanne Paulsen
 
for calling thin to my attenti on.
 

1 . As; of ,arly 1NSS Guinea had pr ivatized 16 pa-astatals . Eleven 
more are scheduld for privatiz.ing and 14 are In the process of 
being l iquidated. I Is becoming clear that not all of the firms 
will be ab! to i id purchasers. 

19. (WOi nea has had t o confront these tia(Jeoffs. Desperately short 
of domestic capital, foreign interests are playing an increasing 
role in the Guinean economy. Three new ba:,k. are under French 
auspices; French trading house4 have made a joint arrangement
witi t ht,- overamer to Import food; French businesses are 
supplanting local bus inesses in foad distri but ion. According to 

r i_.a n ,-, Gi nears resent t hi s very v i s ib] e rol e and fearc 
that France is 'rying t, "neo-colonialize" the country (Schissel, 
1986, 25). 

20. A number of works emphas i ze the political dimensions of the 
reforms including Cohen, Grindle and Walker (1985); Bienen and 
Gersovitz (1985; Nclson (1985, 1986); Ravenhlll (1986). 

21. Washington Po.s:t. ,June 13, 19 {8. 

22. Bates' anal ys i.v has generated a lot of interest . Two symposia 
reviewing and critiquing his theory can be found In IDS Bulletin, 
January 1986, editors Theo Mars and Gordon White; and Development 
and Change !7, 1986, editor Brian Van Arkadle. 

23. Quoted in WashlQgton Post, Nov. 15, 1987. 

24. For example, there Is very little difference in the wages
 
offered to university and high schooi graduates. Also, while 
salaries of civil 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 workers (Meesook and Suebsaeng, 19851. 

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

26. As an example, the World Bank's portfol to in Guinea includes 
a $120 mil lion str uc t u r a I adjus tment loan negot iated In 1986, 20 
on-going projects worth $150 million, plrs more than 11 long-term 
experts offer'ing technical assistance. in 1986 France gave $35
 
million for balance of payments support to Guinea, $53 million In
 
project assistance, and support for more than 50 long-term
 
consultants (USAID, CDSS, 1987, 26-29).
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27. The Wor ia Bank 1S often more nt rus ivf- than the IAIF. For 
example, the 1MF and the World Bank may both analyze a ca untry's 
economy and agree that since resources are limited the economy 
needs to contract. The !MF focuses on the aggregate figures 
rather than on specific cuts and is wi 1 ing to allow the local 
governmert t,1 choose where it syill cut activi FIiEsand 
expenditu-es The Worl d a n k, however, is more apt to get 

nvo ved In r ec o mine nd ng wie r e c I t s s hou 1 d t ak e p 1ace f or 
example, to urge governments to dismantle an airport, or to 
d isont noe practices that It be Iievs wI 11 not stimulate growtn 
ove,-r ti, t lng run. Th, I M i s now beginning to promote specific 
changes. For example, it is urging the Nigerian government to) 
reduce it: gasoline subsidy and its capital spending (Washington 
Po t , June 13, 1 q3 S.) , 

2S. The so-called Berg Report (IDRD, 1981) played an important 
role in stating a strong case for privatization and has been very 
influent ia since its publication. At the same t i me it offered 
Little c:';t Ica! evaluation of the role of the private sector, and 
recent aszessments have been more discriminating (Ravenhill, 
1 9 ,6 

2 9. This more f"nctional approach .s suggested by the work of
 
Richard Nelson (1937). 

30. A number of case studies of countries undertaking policy 
reforms offer careful assessments of the roles of the public and 
pr i'ate secto-s. See Swainson's study ,of the Kenya Tea 
Developmcit Authority (1986); Morrison's study of the BEtswana 
Meat Commi ns i on (1986); Macintosh's study of reforms in 
Mozambique (1986). Bradford's study of the role of the government 
In stimulating economic development In the Southeast Asian 
countries is a ' .. .".levanf (1984). 

31. A number of important studies have been done which explore 
the roles of different institutions throughout the society, 
partictularly local, voluntary organizations. See Esman and Uphoff 
( 198 4 ; Uphoff (1L936) ; Ge lar (1985). WhIle these were not 
wrltten in the context of structural adjustments, the emphasis in 
this study on the linkages between macroeconomic changes and 
sect oral adjustments maks them an important resource. Azarya and 
Chazan offer in Interesting supporting argument. They note that 
the public in Africa often becomes very alienated from their 
government- and turn to their own forms of organizations (1987). 
For more general explorations of institutions see Brinkerhoff 
( .5S13) and Bryant (12S5). 

32. Compare the following observation about the literature on 
development management: "We tend not to notice the need for 
straightforward and basic management skills to meet equally 
straightforwa-d and basic weaknesses in organizational 
structure." (Dichter, 1987, 12.)
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33. WashIngton Post, June 13, 198". 

34. Mac rit sh stresses ;lie need to adapt reforms to specific 
contexts in hr stuidy )f re forins In Mozambique. Reforms need to 
be adapted to the wa r tL me situations of that country and to its 
two tier budget process (1986). 
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