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Executive Summary 

A. Introduction 

In 1984 in response to a request from the Government of the Republic of Mozambique 
(GRU), the United States made the decision to begin a development assistance 
program and substantially increase emergency food assistance to Mozambique. Three 
factors contributed to this decision. First, the number of Mozambican refugees 
and displaced persons had swollen into the millions as people fled the spreading 
civil war in search of security and food. This mounting human catastrophe 
suddenly commanded worldwide attention and concern. Second, failed Marxist- 
Leninist economic policies had left the country bankrupt and unable to manage 
itself out of the economic and political crises it had created. The GRII was ready 
for a tentative move toward a more open, free-market economy and improved contacts 
with western democracies. Third, destabilization by South Africa, through its 
support to the National Resistance Movement (RENAUO), had contributed to the 
economic sabotage of Mozambique. The 1984 Nkomati Accords signaled a willingness 
by both governments to begin to work toward peaceful political solutions to their 
problems. 

All three factors contributed importantly to the 1984 U.S. decision to help 
Mozambique. It is important to note that the USG did not start a developnent 
assistance program in Mozambique because developnent prospects were good or 
because the GRM pursued enlightened policies. Quite the contrary. The program 
was designed from the start to strengthen regional ties and support the early 
stages of policy reform leading from a Marxist-Leninist economy to a more liberal, 
free-market one. Continued improvement in the policy environment was a critical 
factor in maintaining significant U.S. assistance over the last decade--and 
remains so today. 

The launching of the Economic Rehabilitation Program in 1987 was an important 
benchmark of the GRU's comitment to the necessary reforms--the maintenance of -- that program is essential to the USG's continued assistance. The 1992 Rome Peace 
Accords provided a benchmark in the progress toward a politically-free, open 
society. The successful outcome of the 1994 elections furthered progress toward 
that goal. 

It is clear that the massive international humanitarian aid effort of the past ten 
years has been enormously successful. It has almost wound down as nearly four 
million people have found their way home and begun to return to productive lives. 
Peace and security in the region have also dramatically improved, with successful 
elections and transitions in Namibia, South Africa, Zambia, Malawi and Mozambique. 
Only Angola remains poised between peaceful compromise and a further collapse into 
war and anarchy. 

In spite of a decade of dramatic progress, peace and security remain fragile 
commodities--as can.be readily seen in other parts of the continent as well. It 
is imperative that peace and security in Southern Africa not fail. The next steps 
in consolidating peace involve increasing regional cooperation, strengthening 
regional trading ties as well as ties between the U.S. and the region and 
promotion of an open, free-market system throughout Southern Africa. Only in that 
way can U.S. aid flows gradually be replaced by trade and conrwrcial ties between 
the United States and the region's markets. In Africa today, the best prospect 
for such a successful transition from aid to trade is in the southern part of sub- 
Saharan Africa--with its better infrastructure, natural resource base, human 
capacity, and improving economic policy environment. It is, therefore, in the 
United States' interest to assist in transforming a fragile peace into real 
economic growth and cooperation. 

With Mozambique's natural resource potential and important trade routes to the 
sea, the country's stability and economic progress are vital to regional growth. 
But, after decades of war, Mozambique's economy is shattered, trust between the 



previously warring parties has not been fully achieved, and the country remains 
one of the poorest in the world. 

What will it take for Mozambique, where the prospects for continued political and 
economic liberalization are precarious, to succeed? First, adherence to a strong 
policy reform agenda: this is essential both to Mozambique's survival and to 
justify substantial U.S. aid flows. A reform agenda enabling private sector 
expansion is a critical element of the proposed strategic objective to increase 
rural incomes. Increasing resources in health and education, and adopting new 
social service delivery mechanisms are essential to achieving the strategic 
objective of increasing use of essential maternal and child health care and family 
planning services through innovative service delivery and more direct community 
participation. National reconciliation and expansion of democratic processes are 
the sine qua non for a government more accountable to its citizens, the Mission's 
third strategic objective. 

The southern Africa region also has a stake in these objectives. Increased 
production will permit Mozambique to play an important role in growing regional 
markets; increased incomes will discourage economic emigration. Continued 
reconciliation and growth in democratic processes will strengthen political 
stability and the prospects for regional and international investment. 

In early October 1994 it became clear that the government that would eventually 
emerge from the elections at the end of the month would be unable to prepare for 
the annual Consultative Group meeting in Paris. The electoral timetable was such 
that it was doubtful that the elected president would be sworn in my that time. 
It was also clear that the existing economic team was not going to be able to 
consider serious economic reforms in the midst of a political campaign or in the 
post-electoral uncertainty as to whether they would retain their positions. 

By March 1995, with strong donor support, the GRM signaled that it was serious 
about remaining on the path of political and economic reform. The new government 
appointed by President Chissano in December 1994 has already demonstrated a firmer 
commitment to economic and political reform than the previous one. Nevertheless, 
the path ahead is daunting and the capacity of government extremely limited. The 
two-year peace process from October 1992 to October 1994 has proven how critical 
international pressure was in keeping to the peace timetable and agenda, and to 
its key components--demobilization and elections. As was the case with the 
Consultative Group, Mozambique's development partners must continue to urge the 
GRM to sustain its policy reform agenda, and associated timetable, in the future. 

Today, United States' aid to Mozambique is one of USAID's most, important 
development assistance programs in sub-Saharan Africa. If, in it's first year, 
the new GRM succeeds in meeting the policy benchmarks it has set for itself, and 
the IMF targets are substantially met for 1995, under those conditions we would 
propose a significant increase in U.S. resources to Mozambique. After South 
Africa, the success of Mozambique's experiment with democracy and a free-market 
economy may be the most important factor in sustaining peace in the region. To 
that end, the policy content to our program remains essential. 

B. Summary of Proposed Strategy 

USAID/Maputo's strategy builds upon the CRU's commitment to creating a market- 
oriented economy, liberalizing markets, privatizing state-owned enterprises and 
banks, improving the investment climate for domestic and foreign investors alike, 
pursuing reconciliation between the former antagonists of the civil war, and 
promoting broad participation of Mozambicans in the political life of the country. 
Like Eastern Europe and the former Soviet Union, Mozambique's former mentors, 
Uozambique begins with a technologically out-of-date industrial structure not 
built to serve today's markets. Unlike its former partners, Mozambique has a 
small industrial base, has an exceedingly weak human resource base and is arguably 
the poorest country in the world. The recently-ended civil war has destroyed much 



of the public infrastructure (roads, railroads, schools, clinics, communications, 
power lines) Mozambique's economy needs to grow. In comparison with Eastern 
European economies, Mozambique has less to lose in terms of the industrial base to 
b e  privatized, rehabilitated or liquidated, but has a weaker base of public 
infrastructure and human resources with which to accomplish its economic 
objectives. 

This rural, largely agrarian, society can and will depend upon smallholder 
agriculture to propel export and overall economic growth for the foreseeable 
future. Mineral exploitation, expansion of electricity exports fran the Cahora 
Bassa dam, and expansion of port and transport services for South Africa, 
Zimbabwe, Malawi and Zambia will also contribute to more rapid econmic growth. 
Wisely used, the resources generated by these more capital-intensive activities 
can contribute to poverty reduction.. USAID/Xaputo will concentrate on policy 
dialogue with the GRH not only to ensure that the government's non-debt service 
resources are devoted to basic education and primary and preventive health care 
for the maximum impact on poor, rural populations, but also on growth. The 
Mission will direct its resources to creating the conditions for improving rural 
incomes through labor-intensive activities such as farming and expanding small and 
microenterprises to stimulate as rapid a growth as possible of the direct incomes 
of the rural poor. This approach will produce growth with equity. 

Continuing, and broadening the base for, economic growth in Mozambique has 
depended first and foremost on the cessation of hostilities and the return of 
almost two million refugees and 4 million internally displaced persons to their 
sites of origin. Just as Rome was not built in a day, neither will a complex, 
primarily peasant-based agricultural system be restored in one season. It will 
take years to reestablish diversified cropping systems rather than relying on a 
limited number of crops, and years to rebuild the decimated domestic livestock 
herds, including livestock used as savings accounts. 

Even without major policy changes beyond those already in place, the return of 
these producers to their land has brought about the beginning of a resurgence of 
investment in traditional housing, farm implements, storage structures, and 
rebuilding of the entire private infrastructure which makes peasant agriculture 
possible. Economic activity in rural areas is visible to the eye. It does not 
require sophisticated measurement to see whole areas being resettled, houses being 
built, roofs being thatched or re-roofed inzinc. and farms being reestablished in 
areas which had been abandoned years before. 

For several years to come, the national economy wil1,continue to benefit from the 
momentum generated by this return to "normal" rural economic life. Already, 
however, the policies which held back agricultural developnent before the war and 
the lack of marketing infrastructure are affecting the robustness of m r a l  
economic recovery. Farmers in Nampula say they want to grow cotton and are 
uninterested in growing maize for the market...but the country is dependent on 
corn imports! Cashew farmers face the lowest prices for their output of any 
cashew farmer in the world...but Mozambique used to produce.40: of the world's 
cashew exportst The rural areas are not well served by shops providing cloth, dry 
goods, or supplies of the kind found in the old general stores. Why should 
farmers produce for market? To buy what? 

These results arise from both the lack of basic infrastructure and the poor 
macroeconomic policy framework which draws resources away fran the rural economy 
into unproductive government services and nmney-losing state-owned industrial and 
service enterprises. Tho Mission's and the O W ' .  strategies, as well as those of 
other donors, address this implicit tax on agriculture by privatizing banking, 
reducing the 'inflation tax. by cutting the govermnt deficit, staying within 
credit ceilings, liberalizing agricultural markets, completing the privatization 
of state-owned industry, and pranoting the privatization of state-owned service 
industries. 

iii 



USAID/Maputo is pursuing these and other aspects of the macroeconomic policy 
agenda in common with the World Bank, the European Union and other donors. 
Recognizing that appropriate macroeconomic policies are a sine qua non for poverty 
reduction, the Mission will devote considerable staff and program resources to 
monitoring and assisting in the GRM's implementation of the reform agenda defined 
at the March 1995 Consultative Group meeting. The Mission will be an active 
participant in two different donor/GRM working groups which meet every other week, 
one for economic management chaired by the World Bank, and one for democracy and 
governance chaired by UNDP. 

Macroeconomic concerns have been central to the choice of strategic objectives, 
guiding the Mission in its selection of priority sectoral policy issues and 
investment in public infrastructure. While not exactly a Jeffersonian democracy, 
Mozambicans are now defining their new roles in the building of a democratic 
society. USAID/Maputo will support growth of the agricultural sector, the engine 
for growth and the reduction of rural poverty. The strategy will support the 
development of a government more accountable to its citizens both at the national 
level and, through the devolution of authority, at the local administrative unit 
level. Finally, the Mission's strategy will help the GRM redefine the 
government's role in providing traditionally public social services, concentrating 
first on building sustainable replicable models of preventive and primary health 
care provision in selected areas of Mozambique. 

The first Strategic Objective, increased rural household income in targeted areas, 
will be achieved if the Mission is successful in removing unnecessary regulation 
and licensing requirements for rural enterprises, ensuring that input and output 
markets are liberalized (as stated at the March 1995 Consultative Group meeting), 
privatizing the financial sector, and assuring equitable access to foreign 
exchange. Then, the rest of the Strategic Objective's program outcomes to 
increase market access (based on rehabilitated roads and the development of 
markets), expanded rural enterprises and increased agricultural output will have a 
greater chance of succeeding. 

The Mission's second Strategic Objective, government accountable to citizens, will 
have a greater chance for success if the new political freedoms are accompanied by 
freedom of economic activity, with private interests developing their own 
political agendas in a democratic society. The policy framework, including public 
sector transparency and accountability, devolution of central authority to local 
government, protection of individual's rights, and freedom of information 
reinforce the functioning of a market economy, and are in turn strengthened by the 
development of a diversified economy independent of central authority. 

The third Strategic Objective, increased use of maternal child health and family 
planning services in focus areas, depends on the rapid growth of the rural economy 
with an informed rural citizenry taking increased responsibility for the 
definition and resolution of their own social service delivery problems. 
USAID/Maputo's program seeks to empower communities and push decentralization of 
health care delivery to the lowest possible levels, redefining the roles of each 
level of government from the center to the province to the district to the 
traditional village authority to the community itself. The success of this 
approach depends critically on the ability of rural communities to participate in 
the economy and exploit opportunities in agriculture and rural enterprise as well 
as being free to participate in the broader political life of Mozambique. 

These three strategic objectives are listed in their order of strategic importance 
to Mozambique. There have been many donors willing to provide resources without 
significant economic or political reform in the past. There are likely to be 
significant resources made available to nozambique in the future even if progress 
is slower than it should be in economic policy reform and development of 
participatory democracy. These unconditional resources from other donors could 
support the slow expansion of health care coverage, for example, in the absence of 
deeper systemic changes. However, slow progress without systemic change would not 



serve the Mozambican people well. Aggressive economic and political reform and 
robust economic growth are needed to set Mozambique on an irreversible course to 
eliminate poverty. 

Finally, as the Mission moves ahead, it is important to realize that developnent 
in Mozambique must adhere to a short as well as long-term timetable. In 
Mozambique, history has shown that much can be accomplished in one decade (1984- 
1994), or even in two years (October 1992-October 1994). The long term 
development of Mozambique will not be successful unless the policy reforms 
announced at the March 1995 Consultative Group meeting are implemented over the 
next several months to two years. To that end, the strategy includes an important 
policy dialogue component to assist in implementing the 1995 and 1996 reforms. 

In defining targets for U.S. assistance over the coming years, USAID/Maputo is 
taking a 2-6-10 approach. In two years, the Mission will have assisted the GRH in 
undertaking a significant policy reform agenda; in six years, we will have 
achieved planned results in the three strategic areas outlined in this strategy; 
and, in ten years, we will have a sustainable development process in place that 
could continue without high levels of U.S. assistance. Throughout implementation 
of this strategy, the Mission will be refining its targets and assessing the 
impact of exogenous factors on achievement of projected results. 

The success of U.S. aid to Mozambique over the past decade was largely due to its 
relevance to policy change in the short and medium term. If the United States is 
going to assure that Mozambique contributes to regional peace, stability and 
growth in the future, attention to today's policy agenda is vital. And, it is key 
to the sustaining the contribution that U.S. foreign assistance in Mozambique can 
make to the USG's policy and trade objectives in Africa. 



I. Historical Background and Assistance Environment 

The United States' interest in Mozambique's development cannot be understood 
without reference to the USG's historical involvement in the country and southern 
Africa. Accordingly, the first part of this section of the Country Strategic Plan 
provides this historical background with particular emphasis on the reasons for 
U.S. assistance to Mozambique. Part 11 describes the USG's current interests in 
Mozambique, analyzes the current economic and political situation as well as the 
most important factors that have recently affected the USG's strategic interests 
and USAID's proposed programming, and surrmarizes the Mission's strategy. Part I11 
is the Action Plan. 

A. USG Assistance Objectives 

In 1984 the United States began a developnent assistance program and at the same 
time greatly increased its food aid to Mozambique. This decision came about 
following several years of behind-the-scenes diplomatic contact between the two 
countries. Why the increase in the USG's commitment to Mozambique? 

Three factors contributed to this decision. First, it was clear by 1984 that the 
growing RENAMO insurgency was turning into a devastating civil war. The number of 
refugees and internally displaced was swelling into the millions as people fled 
their homes searching for security and food. International attention had focused 
on Mozambique as never before, and the forgottenwar suddenly comanded headlines. 
There was great concern that a human disaster of monstrous proportions was in the 
making. Several U.S. Congressional delegations to Mozambique that year 
underscored the United States' heightened concern and reported sobering findings 
back to the White House. Responding to the human suffering, the United States 
augmented its food aid programs and started direct feeding programs operating 
through the UN agencies, U.S. PVOs, and international NGOs. 

Second, in the Cold War world, the United States was deeply concerned that the 
sudden collapse of the Portuguese colonial empire and the emergence of comrmunist 
states in Angola and Mozambique would further contribute to political instability 
in sub-Saharan Africa, and provide opportunities for Soviet expansion in the 
region. Nevertheless, by 1984 the Marxist-Leninist political and economic mode.1 
had clearly failed in Mozambique, a failure evident to the senior Mozambican 
leadership. A bankrupt Soviet system was unable to help Mozambique out of its ' 

morass. Offered the opportunity, Mozambique tentatively began a move to a more 
open free-market economy and strengthened contacts with Western democracies. U.S. 
diplomatic contacts paved the way for this to happen. 

Third, South Africa's continued imposition of the apartheid system was galvanizing 
support in the United States and Western Europe for tougher opposition to South 
Africa's morally outrageous domestic policies, and to its aggressive destabilizing 
policies in Southern Africa (of which Mozambique was a special target, with South 
Africa funds flowing to the Mozambican National Resistance--RENAHO). To 
counteract these policies, by the mid-1980s. the U.S. Congress was earmarking $SO 
million annually for economic support through the Southern Africa Developaent 
Coordinating Council. 

The Nkomati Accords, signed in 1984, however, comaitted South Africa to cease 
support for RENAMO, and Mozambique to withdraw safehaven for the ANC. U.S. policy 
was to encourage such positive move8 to lower tensions and work toward peaceful 
solutions in the region. 

These three factors were major determinants in the decision to increase help to 
Mozambique. The Government of the Republic of Xozambique (GRW) decided at the 
same time to request direct developnent assistance from the U.S. both for the 
assistance itself and to help galvanize greater Western donor support for the 
beleaguered country. 



Other significant reasons were factored into the USG's decision to respond to the 
GRM's plea. The reasons were both humanitarian and practical. Mozambique, 
bordering five of the then nine Southern Africa Development Coordinating 
commission states, and with transport routes critical to most of them, was a key 
factor in determining whether a peaceful solution could be found to the region's 
problems. The USG's development assistance program in Mozambique did not start 
because development prospects were good or because the GRM pursued enlightened 
policies. Quite the contrary. The program was designed from the start to 
strengthen regional ties and support the early stages of policy reform 
transforming Mozambique from a Marxist-Leninist economy to a more liberal free- 
market one. From the start, continued improvement in the policy environment was a 
critical factor in maintaining significant U.S. assistance--and remains so today. 

The 1987 launching and maintenance of the Economic Rehabilitation Program have 
been important benchmarks for continued USG assistance. The 1992 Rome Peace 
Accords have provided another benchmark indicating progress toward a politically- 
free, open society, while the successful 1994 elections have also furthered that 
goal. 

As a result Mozambique has one of USAID's most significant development assistance 
programs in sub-Saharan Africa. The success of Mozambique's experiment with 
democracy and a free-market economy may be the second--after South Africa--most 
important factor in sustaining peace in the region. To that end, the policy 
content to the Mission's program remains essential. 

B. Development Environment 

1. Macroeconomic Trends 

Mozambique has demonstrated a strong responsiveness to macroeconomic policy 
signals in each of the three major economic periods of the country's history. One 
of the most important elements to keep in mind when thinking about post- 
independence Mozambique is that between 1977 and the end of 1992, the country was 
torn by an increasingly devastating and costly (in both human and economic terms) 
civil war. Particularly in the last five years, the economy has been based on a 
highly gerrymandered country, with an estimated 40% to 80% of the country outside 
the effective control of the government and a large proportion of that outside the 
recorded economy. 

a. Colonial Period (1498-1975) 

During the mercantilist colonial period, economic activity centered around the 
production (on concessions) and processing of agricultural commodities for export, 
export of labor, transport of goods between Mozambican ports and the landlocked 
areas of southern Africa, tourism services and subsistence agriculture. Food 
crops were grown largely by traditional agricultural systems for subsistence 
purposes. The concessions displaced native Mozambicans from large areas of the 
country's best agricultural land and effectively denied them future access. 
During the colonial. period, less than 15% of the land was under cultivation; over 
50% of that was in the hands of the concessionaires who produced cotton, sugar, 
tea, sisal and processed cashews; another 25% was occupied by small coumercial 
farms managed by Portuguese settlers and a few African fanners. The majority of 
the population farmed traditional communal lands or were forced to work on large 
plantations. 

In the 19308, industrial production in Mozambique, initially based upon 
agroprocessing of locally produced goods, expanded into small-scale manufacturing 
for the small settler community. This process of industrial developnt continued 
for the next thirty years with some minor diversification. After 1965, the 
Portuguese opened the economy to foreign investment, forcing new enterprises to be 
competitive and discouraging the developnent of inefficient industries. The rate 
of growth of industrial output from 1957 to 1970 averaged between 6% and 7% per 



year. The metals and engineering industry subsectors recorded annual growth rates 
above 30%. In 1973, total manufacturing value-added per capita was estimated to 
be the sixth largest in sub-saharan Africa and by 1974, Mozambique was the tenth 
most industrialized country in sub-saharan Africa. 

b. Post-Independence (1975-1987) 

From a macroeconomic point of view all of these positive trends suffered extreme 
shock and were reversed upon independence. During the fight for independence, the 
Mozambican Liberation Front (FRELIMO), in a complete rejection of the brutality 
and alienation of Mozambicans which accompanied colonial rule, opted for a 
Marxist-Leninist political and economic system. This entailed consolidation of 
the State's control of the productive sectors that exceeded that of the colonial 
government. The resulting economic orientation and mismanagement had profound 
deleterious effects on the economy. 

Production dramatically collapsed between 1981 and 1986, falling about 30%. with 
exports declining by 75% and imports by 30%. External imbalances, aggravated by 
an increasingly overvalued exchange rate, led to substantial arrears in external 
debt service. Domestically, large fiscal deficits and unconstrained bank 
financing of enterprise losses led to a tripling of the money stock (within the 
context of shrinking output). Centralized control of prices and distribution 
further hindered the efficient allocation of resources, leading to shortages, 
inflation and a widespread movement to barter and parallel market activities for 
goods and foreign exchange. Ultimately, real GDP fell by an average annual rate 
of 3--5%. 

Although the subsistence sector proved rather resilient, the decline in the 
agricultural sector was also severe, with a fall in agricultural GDP estimated at 
about 5% per year. Between 1981 and 1986, the marketed production of maize and 
rice declined by about 50%. Although it is difficult to assess the production of 
subsistence agriculture, it is estimated that climatic problems and the massive 
displacements of populations led to a substantial decline in food production and 
that per capita food production in the subsistence sector may have fallen by as 
much as 30% between 1981 and 1986. As a result, the country became heavily 
dependent on foreign aid to guarantee a minimum level of food security to its 
population in urban centers and also in some rural areas. Although the endemic 
insecurity due to the war and multiple natural disasters contributed to 
Mozambique's poor post-Independence economic performance, a clearly inappropriate 
policy regime also made a major contribution. 

Most enterprises were nationalized or taken over by the state as 'intervened' 
companies, with output only one-third of the 1973 level. The consequence was a 
sharp fall in Mozambique's import capacity as exports fell by over two-thirds. 
Aid dependency had become extreme: because of the sharp decline in prcduction and 
exports, 90% of marketed grain in the country had to be provided through emergency 
assistance. External debt was unmanageable, with Mozambique's debt stock equal to 
3.5 times GDP and 45 times its exports by 1986. 

c. Adjustment Period (1987-present) 

In order to stop the country's economic deterioration, the GRU adopted a 
comprehensive Economic Rehabilitation Program (ERP) in 1987, which represented a 
dramatic change in the country's economic developaant strategy. The ERP and the 
subsequent Economic and Social Rehabilitation Program (ESRP) of 1989-1992 
introduced major reforms to move toward a market-based econcmy. Macroeconomic 
imbalances were reduced through a realignment of the real exchange rate, a 
reduction of the fiscal deficit and movement toward elimination of deficit 
financing by the banking system. The comprehensive administrative controls over 
prices and marketing that characterized the early 1980s began to be dismantled, 
and major steps were taken to improve the terms of trade in favor of agriculture. 
Measures were also begun to remove the structural bottlenecks inhibiting a supply 
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small and medium-siz;d parastatale. Although reform of large parastatals moved 
much slower, by February 1995, 19 of 56 large enterprises had been privatized and 
10 more were in the pipeline. This degree of privatization reduced the level of 
State control of gross industrial output to about one-third of the total. 

In the initial period of adjustment (1987-1989), the GRM's highest priorities were 
to start reducing financial distortions (prices and the exchange rate), decrease . 
administrative controls over economic activity, rehabilitate state enterprises and 
mobilize domestic resources. In the next five years (1990-1994), the GRM 
accelerated and deepened the adjustment process in a number of areas: they 
established a more market-oriented foreign exchange system, initiated financial 
sector reform, freed domestic trade and controlled prices, continuing enterprise 
reform and strengthening public expenditure. The GRM's overall performance was 
relatively good, but implementation of the program was complicated by a number of 
deep structural problems and severe external shocks. Aid from and trade with the 
former Soviet Union collapsed in 1991 and Mozambique lost key markets, 
particularly textiles, in Eastern Europe. The civil war worsened, which caused an 
increase in the percentage of displaced households from 30% in 1988 to over 50% in 
1992. The agricultural sector was devastated by the most severe drought of this 
century in 1991 and 1992, further exacerbating the situation. 

The economic collapse of the previous period was arrested under the ERP and ESRP. 
Real GDP growth averaged 9.8% during 1987-1991. However, real GDP growth 
contracted by 0.8% in 1992, primarily because of the drought and'a slowdown in 
industrial activity. All GDP expenditure components fell in 1992 except for 
public consumption, which increased by 8.9%, largely as a result of the emergency 
expenditures related to the drought. In 1993, real GDP grew by 19% in response to 
the end of the drought, the establishment of peace and increased demand for 
services related to expanded activities of the United Nations Peacekeeping Force 
in the country. Real GDP growth in 1994 was a respectable 5.4% and is projected 
to be 4.3% in 1995. 

Mozambique will continue to need massive amounts of foreign aid for the 
foreseeable future, as well as additional debt relief on highly concessional terms 
from Paris Club and other official bilateral creditors. Despite significant debt 
relief, Mozambique stilf has an external debt of over $5 billion, most of it owed 
to bilateral creditors. Debt rescheduling on concessional terms helped lower 
Mozambique's debt service ratio to 21% of exports of goods and services in 1993 
but this still represents a heavy burden on the country's budgetary and external 
resources. In addition to these external sources of financing, and beyond the 
positive response of the small and microenterprise sector, the medium and large- 
size enterprises need to respond to current opportunities and to press the 
government on improving the environment which will allow them to expoit their 
comparative advantages and generate jobs and economic growth. 

The GRM has had partial success in stabilizing the economy. The rate of inflation 
decelerated from 163% in 1987 to 33% in 1991, in line with tighter fiscal and 
monetary policies. In 1992, inflation accelerated and peaked at 55% in December 
1992, mostly because of the drought. Despite normal rainfall and efforts to 
eliminate various financial leakages, inflation reached 43.69 by December 1993 
(well above the program target of 30%). The situation deteriorated significantly 
in 1994, with inflation reaching 70.8% by the end of December. The program target 
for inflation in 1995 is an ambitious 24%. 

The incomplete transition from a centrally-planned economy to a more free-market 

' Major creditors arc: OECD counUiCS (39% of total), Eastern Europe (19%). OPEC (9%), other bilateral (11%), and 
multilateral (22%). 



one has preserved many opportunities for corruption and'is part of the reason why 
the pace of reform must accelerated. Parallel to the economic growth that has 
resulted from the liberalization (albeit incomplete) of the economy and the 
extraordinary amounts of external financing, much of it with little financial 
control, has been an increase in the reported incidences of corruption among 
government officials. The lack of transparency in economic and political 
management of the country, the lack of adequate numbers of competent employees. 
the complexity of budget and planning processes in the absence of adequate control 
systems have all contributed to the increasing opportunity for and relatively low 
risk of corruption. Not only is such corruption denying Mozambique the full 
benefits of its revenues (externally and domestically generated), it is 
undermining donor confidence and willingness to invest in the country. Monitoring 
and addressing this issue are integral to the Mission's policy agenda. 

d. Projections (1996-2001) 

over the period of the Country Strategic Plan (CSP) (1996-2001). economic growth 
will probably be in the 5% to 6% range as the economy becomes more open and 
responds to liberalization measures and improved security. More rapid growth can 
be achieved but only if the country's human resource base has been strengthened 
and major industrial and service sector restructuring has been completed. 

The agricultural sector will be the engine of short to medium-term growth. The 
potential for agroprocessing to contribute to growth will be significant as 
enterprises related to agriculture are privatized or restructured. . Small-scale 
(microenterprise and small-sized firms) enterprises must also make a significant 
contrjbution to GDP growth. Because about 60% of the population is absolutely 
poor, Labor-intensive growth is essential for reducing poverty and increasing 
income. This requires, in particular, acceleration of growth in the agricultura 
sector. Given Mozambique's good soils and ample land, there is considerable 
potential for increased rural incomes. 

Mozambique's extreme dependency on donor aid will diminish over time. The 
viability of Mozambique's balance of payments relies substantially on external 
assistance for import financing and debt rescheduling. Although Mozambique has 
received significant debt relief since 1987, they will continue to require Special 
assistance over this period. Without debt relief, even assuming high levels of 
economic growth, short to medium-term viability will be difficult. Exports will 
have to increase substantially to overcome the current large trade deficit. As 
the agricultural sector responds to the improved environment, agricultural exports 
should increase dramatically, given the high production potential that exists in 
this sector. This will require success in stimulating private investment and 
attracting foreign investment which will play a major role in increasing exports. 

Mozambique will continue to need a program of fiscal austerity with concomitant 
tight monetary policies to control inflationary pressures. The prioritization of 
public expenditures and reorientation toward the private sector will play a 
crucial role in this endeavor. During this time period, the need to broaden the 
revenue base becomes more urgent as donors gradually reduce their funding levels 
closer to the Southern Africa regional average (Mozambique currently receives 
almost twice the regional average). Substantial reform of the nascent financial 
sector will be required in the short-term. 

2. Socio-political Trends 

Almost 500 years of Portuguese colonial rule and PRELIUO's post-independence 



Marxist-Leninist ideology created in Mozambique an institutional cultural belief 
in the primacy of state power, authority and responsibility. As a result, human 
capacity, control and flow of resources, and all decision making (including even 
routine provincial and district-level functions) were centralized in the nation's 
capital, Maputo. With independence in 1975, FRELIMO sought to expand the central 
government's control over the country, including undermining the role of 
traditional leaders. Government resources continued to flow to and be controlled 
by an elite urban population (principally civil servants and party members). As 
part of this process, FRELIMO instituted a series of changes which were to have 
important repercussions in the rural areas. One of the most important of these 
was the shift to state farms and villagization, including both the establishment 
of communal farms and the forced move of people to create villages. This 
centralizing tendency was exacerbated by the RENAMO insurgency which--through 
destruction of rural infrastructure and terrorism directed at the population, 
especially government service providers--effectively restricted the government's 
influence to an archipelago of urban centers, major corridors and other secure 
zones. The few NGOs that existed were either thinly disguised FRELIMO 
organizations or nominally ind~pendent organizations founded and headed by 
government or party officials. 

In October 1994, multi-party national elections for the presidency and National 
Assembly were held for the first time in Mozambique's history. Thirteen 
candidates contended for the presidency and fifteen political parties for the 
Assembly. Turnout was high (90% of registered voters), the number of spoiled and 
blank ballots were relatively low (under 10%) and the international community and 
political parties deemed the process free and fair. 

These elections were the concluding phase in a process, begun with the signing of -- the General Peace Accord in October 1992, to end 16 years of civil war and 
introduce multi-party governance to the country. Because they were based on 
universal adult suffrage, the elections were also a major step in reversing the 
historic tendency towards centralized and statist governance. The significance of 
the elections for the long-term development of democracy in Mozambique, however, 
is questionable. The elections were heavily donor-financed and donor-driven, and, 
as implemented, too costly for Mozambique to replicate and sustain in the future. 

Despite the severe strain exerted by the death toll (estimated at one million 
people) from the war, the psychological damage to communities and individuals 
(especially children), targeted by RENAMO and forced to participate in heinous 
terrorist acts, and the dislocation of over five million people, civic norms and 
the social fabric of Mozambique are in remarkably good shape. There are already 
indications that civic norms, the real foundation of civil society, have survived 
largely intact: the country did not slip into anarchy during the transition period 
(in spite of the almost total absence of any real police or security forces 
throughout the country); millions of displaced Mozambicans returned home 
peacefully; national institutions did function during the recent elections; and 
Mozambicans voted en masse and peacefully. 

Although an active and apparently independent media has arisen, the GRM still 
owns, through shares held by as state-owned bank, the country's only two daily 
newspapers, the largest weekly newspaper, the only local wire service, the only 
weekly news magazine, the only AM radio station and one of the two television 
stations (the other being owned by a member of the FRELIMO Central Conunittee). 
Either because of GRM pressure or fear of government intimidation, self-censorship 

' One rcamn for the prominent role pany and garrmmcnl officials played, and mnlinue lo play, in Mozambican NGOI is the 
lack of other qualified people to l a d  t h e  organizations. Educalal people, especially those mth strong organizational skills, are in 
high demand in both the public and private seclors, and gkm (he law gwanmcnl wages, t h m  is a strong incentive to hold multiple 
positions in and out of government. 



is exercised by the print and airwaves media. Unlike the government-owned media, 
'the independent media (tow weekly newspapers and two daily fax newsletters) have 
frequently featured critical, but not necessarily unbiased, articles about the GRH 
and its policies, as well as the international community, without being censored 
or banned. During the election process, opposition parties were provided 
relatively equitable access to the electronic media. A bolder, more critical 
independent press is likely to develop if the number of independent media groups 
grow, and as long as the GRU continues to be tolerant of a free press. Low 
literacy rates and the general level of poverty provide a severely limited market 
for expansion, however, especially when the indep6ndent media has to compete with 
the heavily subsidized, government-owned media. 

As a result of the economic and political policies of post-independence PRELIMO, 
compounded by war and drought, 60% to 709 of the population is absolutely poor and 
Uozambique's social indicators are among the worst in the world. Uuch of the 
rural infrastructure was neglected or devastated during more than 16 years of 
civil war. A third of all health units and half of the primary schools were 
destroyed. Uany of the remaining service networks were inoperative or barely 
functioned. 

The current health status of Mozambicans is worse than in 1980 and worse than in 
almost all other countries in sub-saharan Africa. Over the past 15 years, the 
life expectancy of a newborn in Mozambique fell and is now 13 years less than that 
of newborns in other less-developed countries. Infant mortality is estimated at 
140-173/1000, which is above the 106/1000 average for Africa; under-five 
mortality, 260-273/1000, is significantly above the African average of 179/1000; 
and maternal mortality is equivalent to 1,100/100,000 live births when births from 
outside health facilities are included. Access to safe water is 30% and 40%. 
respectively, for rural and urban areas. Illiteracy is around 70%. 

Traditional society, in both the matrilinear societies north of the Zambezi River 
and the patrilinear societies south of the Zambezi, clearly and unequivocally 
subordinates a woman to either her brother or her husband. Even in the prolonged 
absence of the male head of household, women are restricted by traditional society 
in their independence and ability to control resources. Neither independence nor 
the purportedly gender-blind Marxism provided significant opportunity for women to 
improve their status. Under the banner of Marxism, women's role in society was 
defined as mothersand educators of the new generations, and, like all citizens, 
they became objects rather than subjects in planni~g and decision-making. FRELIUO 
recognized class struggle but not gender struggle. In general women have born 
the brunt,of the ill-effects of war, poor economic policies and Marxist political 
ideology. 

C. Overall Development Prospects 

Almost half the population of Uozambique has been on the move over the last three 
years, including 1.7 million refugees returning from neighboring countries, 60% of 
the 5.7 million internally displaced, and 270.000 demobilized soldiers and their 
families. Host of these are returning to the more agriculturally productive rural 
areas of Mozambique to begin rebuilding new lives. Treading on the heels of the 
returnees has been nascent c-rce trying to bring in consumer goods and extract 
surplus agricultural production. Although ma c e  of this private sector activity 
has been from the medium- and large-sized traders and merchants, much of the 
activity has been fueled by the informal sector and mall-sized firms. 

' Pchwon, and 'Culls of Vdma and Gunlaridenu in Mozambique: Km Witron. Refuges S u d b  Ccom. Oxford 
Uoivasily, 1992 



GDP grew by 19% in the first post-peace year as people moving back onto their land 
were able to produce surplus for the first time in 5 to 16 years. This dynamism, 
however, starts from an exceptionally low economic base and occurred in spite of 
some serious macroeconomic structural problems. The IMP estimates that growth 
will level off to around the 5% level in the near term. The openness of the newly 
elected government to discussing serious economic changes is a positive indicator 
for Mozambique's economic future, although performance over the next year is 
particularly critical. Of particular importance will be: a) increased 
transparency and accountability, b) reorientation of the budget to health and 
education and away from defense, c) reform of the financial sector, d) increased 
privatization of large enterprises, e) recognition of the importance of the 
private sector, and f) increased exports and private investment to gradually 
reduce donor dependency. Not only are the aforementioned reforms necessary, the 
pace of implementation is equally important. The GRM tends to steady but very 
slow implementation. To maintain the necessary rates of growth, the GRM will need 
to accelerate the rate of change and the pace of implementation. 

With the successful completion of the first multiparty elections in October 1994 
and the scheduled 1996 municipal elections, Mozambique has moved forward on the 
democracy and governance front. A greater openness among the development 
ministries (agriculture, health, education) to nongovernment organizations is also 
a positive harbinger. Nonetheless, a number of challenges remain before 
I4o&hique can fuily take advantage of the energy unleashed by the increased 
economic and political participation of its citizens. Significant potential 
syneggy exists for actiGities contributing toward the Agency's objectives in 
economic growth, democracy and governance, and population/health. 

D. Analysis of Constraints and Opportunities 

Given the scarce human and financial resources of the country (even including 
donor assistance), achieving sustainable development requires both the GRM and its 
foreign partners to make hard decisions about priorities. 

8 Despite Mozambique's tremendous agricultural (and consequent economic) potential, 
Mozambicans are among the poorest in the world. Because the breadth and depth of 
the poverty in Mozambique (95% are poor by generally accepted definitions) make it 
difficult to fully address the problem of poverty, Mozambique's poor have been , 
stratified: the absolute poor, the destitute, and the remainder. Sixty percent 
of all Mozambicans Live in absolute poverty, while estimates of she destitute (a 
strata poorer than the absolutely poor) range between 10% and 20% of the total 
population. Rural poverty is estimated to be significantly greater than the 
average, with up to 70% of rural households in absolute poverty. On the positive 
side, in rural a r e p  where the causes of structural poverty (estimated by the 
World Bank in 1990 to encompass two-thirds of the rural population) have been 
linked to the 16-year civil war, Mozambique and its partners are in a position to 
begin to address some of the binding constraints. Much of the remaining 
conjunctural poverty is related to both the war and poor domestic economic 
policies. 

' Mozambiquc Povmy Allcvialion Frammrk Paper, January 1990, World Bank 

' Abmlulc pwcrty is lbe monlhly household inmme pr pamn below which growth Ialicring in children is wry mmmon and/or 
the mst of a basic monthly food ration (suppiying 60%-7W of caloric rrquircmcnts) is S W  of inmmc pa p M n .  "Mozambique- 
Povmy Reduction Framnvork Paper," World Bank, September 21,1990. 

* 'Towards a Targeted Urban Food Safety Net in Mozambique: An Assosmcnt of Program Options," C. Tcllcr el al, Pragma 
Corporation, October 1992, Iinanrxd by USAIDlMaputo 

' "Mozambique Poverty Alleviation Frammrk Paper: World Bank, January 1990 



The most critical underlying cause of structural and conjunctural poverty in 
Mozambique is the disruption and destruction of the economic link between rural 
households (80% of the population) and both domestic and foreign markets. Post- 
independence Marxist-Leninist economic policies disrupted or bankrupted the 
mercantilist colonial economic structure, while the civil war destroyed the 
Marxist economic structure FRELIMO tried to substitute. As a result, Mozambique's 
economic structure consists of a very costly, largely defunct industrial sector. - an agricultural sector that for the most part regressed to subsistence (or less 
than subsistence in the most war-affected areas), a dysfunctional financial 
sector, a private sector principally focused on short-term transactions, and a 
public sector that can deliver neither basic services or goods to the vast 
majority of the country. 

Economic growth is essential to mitigate Mozambique's pervasive poverty and, in 
the near to medium term, make possible greater private and public sector 
investments that are not feasible at current growth levels. 

Growth, for the moment, is dependent on donor financing: foreign aid represents 
over 70% of GDP, 75% of import financing, and over 55% of the GRW's budget, 
including 70% of the investment budget and 35% of the recurrent budget. The 
export base is exceptionally low (13.8% of imports). Before Hozambique can 
transform its potential into real growth and real increases in household income, 
it must begin to address both the structural and conjunctural causes of poverty. 
i-e., the macroeconomic situation. In particular, removal of constraints to 
increasing the role of the private sector is crucial to reducing.poverty in both 
the short and medium term. 

Agriculture is the most important sector in the economy, account&g for about 60% 
of GDP, 80% of employment, and 80% of foreign exchange earnings. Subsistence 
production accounts for almost 80% of total production. Under the poor 
macroeconomic policies of the pre-adjustment period, and exacerbated by the war 
and drought, agricultural production fell by almost 5% per year between 1981 and 
1986. Failure of pricing policy, pro-State farm policies, and war-destroyed 
infrastructure all combined to thoroughly disrupt and destroy the marketing 
network. 

Under the ERPIESRP, the GRM liberalized pricing policy and dismantled (or allowed 
to become defunct) the State agricultural enterprise structure. Despite the war, 
production began to respond. Intensification of the war in 1990 and the onset of 
the 1991192 drought, however, severely constrained the ability of the smallholder 
sector to broadly respond to the improved incentives. The lack of transport 
infrastructure (roads, bridges, ports, trucks, coastal vessels) further 
constrained surplus production in relatively secure areas, as the surplus could 
not be cost-effectively transported to consumer centers. Another factor impeding 
the transfer of food from surplus to deficit areas is the lack of adequate north- 
south transportation links (the colonial legacy was east-west linkages between 
Uozarnbique's ports and the landlocked countries of southern Africa). 

With the initiation of peace in October 1992, the destabilizing impacts of the war 
on production and marketing, as a legacy of destroyed infrastructure and economic 
policies, virtually disappeared. In the first year after the General Peace Accord 
(GPA), agricultural output grew by 27.4%, while marketed production incnased by 
35% from 1991. The damaged and destroyed marketing infrastructure, however, has 
continued to be a major constraint to complete recovery of production as surplus 
areas remain de-linked from the consumer centers. 

Both the colonial and the post-independence central planning approaches to 
economic and socio-political systems managemant were characterized by the lack of 
meaningful participation of citizens in the decision-making processes affecting 
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their lives and well-being. In each case this lack was either the major cause of 
or a major contributor to the armed insurrections which led to independence and 
the 16-year civil war. The GRH's first steps toward multiparty democracy and 
decentralization were critical factors in convincing RENAMO to begin serious 
negotiations. The opening-up of the economy and the increased responsiveness of 
the GRM to the private sector have been essential to the economy's growth since 
1987. 

Although Mozambique's continued political stability will depend on broadening 
participation in political processes and civil society, s p y p u r a l  constraints 
remain. Six factors must be in place for good governance : political 
accountability, freedom of association and organization, an objective and 
efficient judiciary, bureaucratic accountability, freeppm of information and 
expression, and efficiency within public institutions. 

Political accountability is achieved "through an objective system for periodically 
renewing the mandate of a goverpent by changing the political leadership by 
peaceful and democratic means." In Mozambique, the most serious constraints to 
accountability are: a) weak political parties (with a lack of articulated, 
distinct political platforms); b) the cost of elections; c) the institutional 
weaknesses both administratively and in human resource capacity; d) absence of 
bureaucratic accountability and e) the lack of an informed electorate. (See Annex 
2 for fuller details.) 

In the last election, none of the 12 parties and two coalitions had a 
disthguishable platform. Criteria for choice came down to recognizable faces and 
personal experience with the civil war and post-independence policies of FRELIMO. 
Although slate voting is an accepted principle in many democracies, the absence of 
any association of individual candidates with administrative subunits within 
provinces has two possibly negative implications for future elections. First, the 
candidates' allegiance t ~ - t h e - ~ a r t ~  is-greater than to their purported 
constituents. Second, the electorate have no sense that individual 
representatives have any responsibility or accountability to voters. 

s 
The relative cost of the first national elections is clearly unsustainable for the 
next elections, whether municipal or national. One estimate of the cost of the 
1996 municipal elections (for less than a third of the municipalities) is $16-20 
million. Given that there is already a shortage of funding for the social sectors 
of $24 million/year until 2003 (even with the GRH's increased spending on the 
social sectors), it is unlikely that the GRM will be able to fund a substantial 
part of the upcoming municipal or national elections. Exacerbating this trend 
will be the gradual decline of donor aid to Mozambique and the increase in demands 
for government spending on rebuilding destroyed social and economic infrastructure 
and debt service. 

In terms of the municipal elections, a related problem is that the domestic 
financing will come wholly from the central government. This raises the specter 

" Dr. David Gordw ddinna gownana as ?be use of political authority and aercisc of mntml over a wcicty and the 
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of untimely payment for necessary goods and services, as well as salaries for 
workers. For the moment, financial support for the political parties is also 
included in the national budget. The equitable and timely disbursement of those 
funds may also be an issue in the determination of free and fair elections at both 
the municipal and future national levels. 

A significant factor in the success of the October 1994 elections was the 
substantial technical assistance provided by donors. This level of assistance 
will not be available for either the municipal elections or the next national 
elections. Nonetheless, some GRW institutional structure will be mandated to 
provide the necessary technical support, as well as an oversight unit. Even if 
the new structures drew upon former members of either the National Election 
Commission or the technical secretariats, these institutions form a relatively 
weak base as they require extensive outside technical assistance to perform their 
functions. 

Another issue from the October 1994 national electoral process which can be 
expected to plague both the municipal elections and the next national elections is 
the extremely weak institutional base of the political parties, including RENAMO. 
The viability of opposition political parties suffers from weak 
organizational/administrative skills and lack of constituency building and 
campaign skills. 

A serious, widely endemic problem is the lack of an informed electorate and 
nongovernment organizations whose purpose is voter education. At the moment. 
despite the extraordinary voter turnout for the October 1994 elections, it is 
extremely doubtful if the majority of voters understand that there is a link 
between the act of voting and government performance and accountability. -- several variables comprise the weak civil society that constrains Mozambicans from 
exercising their right to freedom of association and organization. 

a) historical repression and domination by the State, compounded by the . 
dissolution of the normal social fabric through 16 years of a heinous, 
terrorist civil war and its consequent dislocation of six million 
people; 

b) lack of knowledge of the law, including the right to associate; 
c) lack of education from two perspectives: one, with literacy at only 30%. 

basic literacy and numeracy present formidable obstacles to 
conununication and trust and two, education of public officials (such as 
police, prison guards, magistrates, security forces, attorneys. 
military); and 

d) lack of organizational skills, including knowledge of organizational 
management and membership building. 

Within the legal sector, the constraints to good governance are more fundamental 
than the objectivity and efficiency of thb judiciary. The dearth of legal 
professionals, outdated and konflicting codes, ignorance of codes by citizens and 
legal professionals, and barely functioning court systems and other legal 
institutions raise the question of whether the rule of law exists in much of 
Uozambique. 

. There are few mechanisms in Uozambique'm governance system to ensure b-ucratic 
account8bility. Transparency, legislative oversight, and internal control systems 
are weak or non-existent. (See Annex 6 for discussion of transparency problems in 
the budgetary process, customs, privatization, etc., and Annex 1 and 2 for 
transparency in much critical areas as land allocation.) Legislative eversight of 
the executive branch is weak, largely executed through what has been a rubber- 
stamp budget approval process. In addition, the National Assembly lacks a history 
of even superficial monitoring of the executive branch. Internal controls within 
the executive, judicial and legislative branches are extremely weak or non- 
functional. The Attorney General is responsible for both prosecuting and 



defending the government. The Inspector General for Finance (Auditor General), 
under the Attorney General lacks autonomy and staff. 

In a major shift from the historical past, however, in preparation for the March 
1995 Consultative Group Meeting, the Ministry of Plan and Finance has been open to 
donor suggestions and receptive to our proposed working groups. They have also 
publicly released for the first time ever the current fiscal year proposed budget 
for discussion with the donors and public analysis. While it is too early to 
judge the depth of conunitment to greater openness, this first step in transparency 
and accountability by the new government is very encouraging. 

Constraints to freedom of information and expression range from simple economics 
and lack of a literate society, which limits the expansion of the media market, to 
government ownership. Such ownership gives them control, if they choose to use 
it, of nearly all media outlets. There is also the press law, that, while the 
Constitution prohibits censorship, "does go a long way towards regulating the 
press in a way which could certainly have a chilling effect on freedom of 
expression and information." While the Press Law has not yet been used to 
directly stifle discussion, the independent press may practice self-censorship to 
avoid invoking the law. (See Annex 2 for more details.) 

Efficiency in public institutions is constrained by many factors. Two of the most 
important are 1) the lack of human and financial resources and 2) the 
inappropriate role and size of the government. The bottom line for this 
government is that it cannot afford a pervasive, all-encompassing government 
providing total care for all of its citizens. The human resource capacity in 
Mozambique is one of the poorest in the world (see Annex 1 for data on the 
agricultural sector, Annex 3 for the health sector and Annex 2 for the legal 
sector). The capacity the government does have is crippled by over-centralization 
and byzantine, rigid procedures and processes. 

The impact on people of the constraints to growth can be seen in both the level of 
poverty and the shocking rates of infant, child and maternal mortality. As a 
result of the destruction of the health infrastructure and assassinations of 
health care providers during the war, the pestiferous living conditions and the 
serious deterioration of standards of health care, Mozambique's social indicators 
are the worst or close to the worst in the world. About 50% of the deaths in 
Mozambique are of children under the age of five. Correcting the causes of these 
horrendous effects means establishing priorities, increasing access and use of 
essential services (including establishing innovative service delivery systems and 
changing behavior patterns), and improving the quality of services provided. 

E. Other Donor Programs 

A unique feature of Mozambique is the number of aid providers: it is estimated 
that more than 50 bilateral and multilateral donors and 70 international PVOs/NGOs 
operate in the country. During the latter years of the war, estimates were as 
high as 70 and 170 donors and PVOs/NGOs, respectively. (Tables showing other 
donors' investments related to the Mission's chosen strategy are included in the 
annexes related to discussion of the strategy.) Security concerns have severely 
restricted the areas in which donors and international NGOs could work. Many of 
these donors and international NGOs have been involved in supporting emergency and 
humanitarian relief. Since the end of the war and the lessening impact of the 
1992 drought, a number of these donors/NGOs have either left, reduced their 
activities, or begun to shift their activities toward the developnent end of the 
relief-developnent continuum. There are still significantly large numbers of 
donors and N W s  operating in Mozambique. 

Donor coordination, particularly over the last six years, has improved 
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tremendously. During the 1992 drought and the transition period (the three years 
following the peace accord), donor coordination has been particularly effective 
and notable. A recent GAO audit cited the outstanding coordination not only among 
the U.S. agencies but also among donors in support of the elections. This was 
only one of many successful coordination efforts through the various Commissions 
mandated by the General Peace Accord (GPA) and other donor efforts (e-g., 
demobilization, mine clearance, food distribution, etc.) 

While the peace process brought special coordination challenges for the donors to 
Uozambique, they had already made significant progress before the GPA was signed. 
In the late 1980s. under the Minister of Finance, the G M  and donors established 
sector working groups. Each Working Group shared joint leadership between the 
particular Ministry involved and a lead donor. 

Experience with the working groups has been mixed, largely depending on the 
particular Uinistry's level of institutional competence and interest in working 
with donors. Under the aegis of the Roads and Coastal Shipping framework, the 
Uinistry of Transportation and Communications, the Ministry of hrblic Works and 
Housing, and the World Bank have been effective in developing an investment 
(including recurrent costs for maintenance) framework within which other donors 
(such as USAID/Maputo's Rural Access Activity and UNDP's feeder roads project) 
plan and implement their activities. The'Health Working Group has been 
consistently active in coordinating donors, reviewing some key policy areas (such 
as allowing private health service providers), and establishing an informal 
framework for health investments. 

Other working groups have been weak, such as the Agriculture Working Group. A 
relatively weak institution under poor leadership over the last five years, the 
Ministry of Agriculture (MOA), while unable to fully assert its ovn leadership, -- has strongly resisted usurpation of leadership by any donor. As a result, donor 
coordination is done in a much less organized basis, generally through individual 
consultations related to issues and/or new designs. USAID/Haputo coordination 
with the World Bank is quite good, with frequent (every 6 to 8 weeks) 
consultations with the Country Team. Coordination with the UNDP, FA0 and the SIDA 
is also good, but less frequent. Without in-country representation, the African 
Development Bank (ADB) ensures that supervision teams visit all the major donors 
during their regular visits. While not as ideal as a strong Working Group, the 
more piecemeal and issues-oriented coordination in agriculture and rural 
developnent has been adequate. Its strong presence in-country has provided 
USAID/Maputo a relatively influential role. 

Concern among donors that the Harch 1995 Consultative Group Ueeting was a 
watershed event requiring a statement of bold government action, combined with the 
GRU decision to involve donors in CG preparation led to the GRU in creating two 
working groups to help the GRM prepare for the Harch 1995 Consultative Group 
Ueeting. The Budget Working Group has been particularly effective and will 
continue after the Consultative Group Meeting, expanding into a macroeconomic 
working group to address a wide range of interdependent issues. The 
Transparency/Governance working group is having less success. The role of this 
working group, including its terms of reference, is unclear to the GRH as well as 
to participating donors. 

A new national-level mechanism exists for PVO/NW coardination. Known as LINK, it 
initially provided a regional approach to agencies working with Uozambican 
refugees following the GPA. It is now formalized as a broader-based PVO/NGO 
coordination unit that counts 55 international and 22 indigenous nongovernment 
organizations among its active members. LINK sponsors a busy schedule of 
discussions among PVOs/NWs and donors and has placed a special emphasis on 
improving the capacity of Xozambican N W s  to assume more leadership in developnent 
activities. It is too soon to tell if LINK will be effective or able to stay the 
course. At the provincial level, fortunately, NGO coordination among themselves 
and with the GRU is reasonably good in all provinces. This coordination has been 



useful for the NG0s and the government, as the GRN confronts the legacies of the 
war with extremely scarce resources. On a more practical level, such coordination 
has enabled the international NGO community in the provinces to resolve 
technological differences (although not always to square philosophical stands on 
development) and cost-effectively increase coverage of basic services. Although 
USAID/Maputo does not participate directly on these provincial coordination 
committees, the Mission has been able through our substantial involvement with 
U.S. PVOs, to monitor and indirectly participate. During on-site visits, project 
managers are able to participate in meetings. 

F. Accomplishments and Lessons Learned 

This section draws not only upon USAID's experience in the strategy areas 
identified, but also on USAID/Maputo's experience in Mozambique since 1984. The 
Mission's experience coincides with all of Mozambique's major post-independence 
economic and political phases. 

Since the inception of a non-OFDA program in Mozambique, USAID/Maputo has 
explicitly programmed along the full range of the emergency-development continuum. 
As codified in the FY 1990-1992 Country Program Strategic Plan, the Mission 
pursued concurrent impacts in three primary areas: assuring food security, 
increasing the role of the private sector in the economy, and facilitating 
improved governance. Before the Transition Program (FY 1993-1995). this program 
generally pursued policy reform intended to remove economic policies constraining 
the private sector (particularly as related to agriculture) from.fully 
participating in the economy; broad food security safety nets through providing 
critical levels of food aid and basic inputs like seeds and hand tools to increase 
food production; improving market structure and articulation; improving the health 
status of children under five and their mothers; and pilot support to selected 
democracy-related activities. 

The 1994 evaluation of the Private Sector Support Program drew the following 
conclusions. 

- Despite occasional backsliding, liberalization of agricultural prices had 
progressed to cover nearly all agricultural products and had a significant impact 
on production and the availability of farm products in the market. 

- Divestiture of state farms, which had been an enormous drain on the budget 
and on investment, has been largely accomplished. New issues have arisen which 
will be crucial to the development of agriculture, food security and exports in 
the future, as well as for political stability. 

- The CIP provided a considerable amount of appropriate farm equipment and 
trucks to the private sector. This contributed to increased farm production and 
ability to get people and products to market centers. Input supply was also 
enhanced. Policy dialogue promoted long-term efficiency by seeking privatization 
of state-owned enterprises. 

- Significant exchange-rate distortions of the past had been eliminated and 
improved private-sector access to foreign exchange was partly attributable to 
USAID/Maputo policy dialogue. 

- A functional free-market trade in food grains and other foodstuffs developed. 
Private sector wholesale and retail trade in food grains, beans and other non- 
perishable agricultural products was reestablished. Retail trade was also 
liberalized and expanded as small-scale itinerant traders scoured the countryside 
for farm products and retailed them in increasing numbers of open-air markets. 

- Substantial policy reforms occurred in the importation, pricing and marketing 
of petroleum products. 



Other evaluations further noted that 

- Acute malnutrition declined in targeted areas due to food aid distributions; 
vaccinations in other areas covered by the PVOB doubled; and PVOs increasingly 
shifted programs away from emergency toward sustainable development, with over 2.5 
million beneficiaries receiving agpaks (seed and tool packages). 

- During the peace process, 90,000 former combatants were demobilized; 90% Of 
eligible voters were registered, of which 81% voted; global acute malnutrition 
decreased and then stabilized; resources for PVO activities shifted from 
decreasing dependency on food aid to facilitating reintegration; and over 1400 km 
of roads were cleared of mines, while almost 2000 km of roads were rehabilitated 
for passage of returnees and commerce. 

The March 1995 Assessment of Program Impact presents the accomplishments to date 
of the Transition Program. 

LESSONS LEARNED 

PVOs/NGOs are effective deliverers 
of service 

Decentralization (deconcentration) 
is essential (more performance at 
provincial and district levels 
thSn in center) 

The formal private sector is small 
and weak and in the short term the 
informal and small enterprise 
sectors will be the area of 
greatest potential growth 

* For some reforms (such as pricing, 
foreign exchange, land, food 
security, etc.), given a critical 
(but variable) level of empirical 
data, the GRH will change 
policies, albeit initially as de 
facto implementation 

Political will is highly variable, 
depending on the perceived 
political and economic gains-- 
"Winner/ loser" analysis is very 
important 

GRH has extremely weak human 
resources 

Hozambicans respond to economic 
liberalization and market signals, 
particularly when accompanied by 
the means to respond 

Donor attention to implementation 
is essential 

A generation of Mozambicans 
learned and believed that the 
state was, and ought to be. 
responsible for the welfare 
(economic, social and political) 
of its citizens--even when 
convinced that change was 
necessary in one area, that 
conviction is not a priori applied 
to other areas 

G. Accountability Environment 

UsA1D/Ma~uto has established a fully staffed Pinancial Analysis Division within ~~~-~ 

the Miss'ron's Office of Pinancial kagement. One of the primary functions of 
this division is to assess the accountability environment of our implementation --  

partners, Initially these assessments have focused on U.S. and n0nkI.s. WOE, a 
few indigenous NGOs, and several governmant agencies. With the exception of 
indigenous NGOe, acceptable levels of accountability have been found in these 
organizations. Raving had past dealings with USAID, the U.S. W o e  are familiar 
with USAID'S financial and administrative requirements and only in a very few 
instances has guidance been required to bring them into compliance with USAID 
regulations. 



While indigenous nongovernmental organizations have so far not been directly 
involved in implementing emergency or development activities funded by 
USAID/Maputo, under the new strategy, the Mission will encourage U.S. PVOs to 
partner indigenous NGOs in carrying out assistance programs. This partnership 
will be essential in building the programmatic and financial management capacity 
of indigenous NGOs to a level where they may one day also be able to receive 
funding through USAID/Maputo. 

Under our current program, no U.S. dollar assistance is being channelled through 
Mozambican government agencies. All funds are disbursed directly by USAID/Maputo 
to grantees or contractors. In those cases where host country contracting is 
utilized (e.g., construction activities), direct letters of commitment are issued 
by the Mission to the contractor and payments are made directly to the contractor 
by USAID after the government approves the contractors' invoices. 

Both public and private-sector audit capacity is limited. The effectiveness of 
the Inspector General of Finance is hampered by a lack of independence and is 
severely restricted by a lack of adequate resources. In the private sector, only 
three of the "Big Six" audit firms have offices in Maputo. They are primarily 
interested in consultancy and management-type contracts. Audit activities are a 
low priority for the existing firms and are invariably very expensive, with 
relatively poor results. 

In accordance with USAID policy, the Mission will be conducting a General 
Assessment of the accountability environment of the GRM during 1995. 

H. Assessment of Life of Development Assistance 

As is clearly stated above, Mozambique will need massive donor assistance for the -_ foreseeable future in addition to significant debt relief. Even with annual GDP 
growth increasing from 5% currently to as high as 10% by 2010, GDP growth will 
barely be adequate to return Mozambique by 2020 to the per capita income levels 
and minimum quality of life standards it achieved in 1975. Nonetheless, this 
strategy was developed with the understanding that the USG might wish to phase out 
in a much shorter timeframe. 

There are three critical determinants of Mozambique's ability to successfully 
pursue sustainable development: 1) human resource capacity, 2) rate and pace of 
economic growth, and 3) debt relief. Not even a minimum level of these 
determinants will be met over the six years of this strategy at any level of 
assistance. Mozambique is far from achieving the per capita income levels, 
primary school enrollment rates, and literacy rates from which the South East 
Asian "baby tigers" took off in the mid-1960s. This strategy, however, intends to 
begin helping Mozambique establish a base from which, if necessary, it might have 
a chance of achieving sustainability (albeit at a socioeconomic level much lower 
than that which it enjoyed at independence). The Mission hypothesizes that the 
base for this lower standard of living might be established over a second strategy 
period of four to five years. By that time, with no appreciable setbacks (and 
assuming the necessary debt relief, which is beyond the Mission's control), the 
percent of the population in absolute poverty may drop to below 30% and the 
destitute to less than 10%. 

This would place Mozambique in the range of a "normal" underdeveloped country. In 
defining targets for U.S. assistance over the coming years, USAID/Maputo is taking 
a 2-6-10 approach. In two years, the Mission hopes to have assisted the GRM in 
undertaking a significant policy reform agenda, in six years to have planned 
results in the three strategic areas outlined in this stategy, and in ten years 
have a sustainable development process in place that could continue without high 
levels of U.S. assistance. Throughout implementation of this strategy the Mission 
will be refining its targets and assessing the impact of exogenous factors on 
achievement of projected results. 



11. Proposed Strategy, Rationale, and Key Assumptions 

A. U.S. Assistance Objectives 

Before looking ahead to the next six years of assistance, it is important to 
assess the impact of past efforts. Among the factors cited earlier in this paper 
in deciding to start an aid program were humanitarian concerns, and the practical 
necessity for peace in the region. On the humanitarian side, at least one million 
people have died over the past twenty years as a result of war and natural 
disasters in Uozambique. Yet, the tragedy would have been on a far larger scale 
without more than 51 billion in international food and emergency assistance (the 
U.S. has been the largest humanitarian donor). This massive humanitarian aid 
effort is now winding down as nearly five million people have found their way home 
and are beginning to return to productive lives. 

But, what about regional peace and security? The results over the last ten years 
are truly dramatic. The 1994 South African elections resulted in a black majority 
government and relative domestic peace. South Africa's aggressive foreign policy 
has been replaced by cooperation with its neighbors, and it is rapidly 
establishing contacts throughout sub-Saharan Africa. South Africa is the newest 
member of a transformed Southern Africa Developnent Community. Namibia, through 
democratic elections, has now achieved majority rule, and is showing signs of 
political and economic stability and maturity. Ualawi and Zambia have had 
successful, peaceful elections and transitions of power. Mozambique has 
successfully demobilized its armies and carried out free and fair multi-party 
elections. Only Angola remains on the precipice between continued war and anarchy 
and peaceful compromise. Nonetheless, the successes clearly outweigh the 
failures. 

What next? In spite of a decade of dramatic progress, peace and security are 
fragile commodities--as can be readily seen in other parts of the continent. The 
achievement of peace and security in Southern Africa cannot be allowed to fail. . 
The next steps in consolidating peace and security involve increased regional 
cooperation, strengthened trading ties and promotion of an open free-market System 
throughout Southern Africa. Only with such progress can U.S. aid flows be 
replaced by trade and cormercial ties between the U.S. and the region's markets. 
In Africa today, the best prospect for a successful transition from aid to trade 
is in the southern part of-the-continent--with its better infrastructure, natural 
resource base, human capacity, and improving economic policy environment. It is, 
therefore, in the united states' intekest to assist in-transforming a fragile 
peace into real economic growth and cooperation. 

With its natural resource potential and important trade routes to the sea. 
Uozambique's stability and economic progress are vital to regional growth. But, 
after decades of war, Uozambique's economy is shattered, trust between the 
previously warring parties has not been fully achieved, and the country remains 
one of the poorest in the world. Apart from Angola, the prospects for cpntinued 
political and economic growth are more precarious in Uozambique than anywhere else 
in Southern Africa. Only hard work, a commitment to political reconciliation and 
implementation of economic reforms, and good international cooperation with 
Uozambique's aid partners can stabilize the process over the next decade. 

What was true in 1984 remains true today. A strong comnitment by nozambique to 
political liberalization and economic reform is necessary to justify a large U.S. 
assistance presence. The region has a stake in this outcome as well. Increased 
production will pennit ltozambique to play an important role in growing regional 
markets, while increasing household incomes will arrest economic emigration. 
Continued reconciliation and growth in democratic processes will strengthen 
stability and the prospects for regional and international investment. 

Adherence to a strong policy reform agenda, therefore, is essential. A reform 



agenda that permits private sector expansion, commits to increasing resources to 
health and education, adopts new social service delivery mechanisms essential to 
achieving stronger maternal and child health care delivery through community 
participation, and commits to reconciliation and growth in democratic processes is 
the sine qua non for effective U.S. assistance. 

At the March 1995 Consultative Group Meeting in Paris, the GRM provided a strong 
signal that it is serious about remaining on the path of political and economic 
reform. The new government appointed by President Chissano in December 1994 has 
already demonstrated a much stronger commitment to economic and political reform 
than the previous one. Nevertheless, the path ahead is daunting and the capacity 
of government extremely limited. Given the importance of Mozambique's economic 
growth and political stability to the Southern Africa region, however, it is vital 
that this process continue. Strong, united donor pressure to meet the benchmarks 
and timetable established by the GRM, as has been learned from past experience, is 
essential to helping the GRM stay the course of reform. 

Cameron Hume, in his recent book, "Ending Mozambique's War", has made the point 
that third party intervention was vital in keeping the parties to the peace 
process moving to a nuccessful conclusion in October 1992. The transition from 
October 1992 to October 1994 has proven how critical international pressure was in 
keeping to the peace timetable and agenda, and to its key components-- 
demobilization and elections. So, too, must Mozambique's development partners 
help the GRM sustain the policy reform agenda and its timetable in the future. 

Final-ly, it is important to realize that development in Mozambique must adhere to 
a short as well as long-term timetable. History in Mozambique has shown that much 
can be accomplished in one decade (1984-1994), or even in two years (October 1992- 
October 1994). The long-term development of Mozambique will not be successful 
unless the policy reforms announced at the March 1995 Consultative Group meeting 
are implemented over the next several months to two years. To that end, the 
Mission's strategy includes an important policy dialogue component to assist in 
implementing the 1995 and 1996 reforms. 

If, in its first year, the new GRM succeeds in meeting the policy benchmarks it 
has set for itself, and the IUF targets are substantially met for 1995, under 
those conditions we would propose a significant increase in U.S. resources to 
Mozambique. To assure that Mozambique contributes to regional peace, stability 
and growth in the future, attention to today's policy agenda is vital. And, it is 
key to sustaining the contribution that foreign assistance in Mozambique can make 
to U.S. policy and trade objectives in Africa. 

B. Overview of USAID strategy in Mozambique 

Since USAID's program began in 1984, it has implemented three short-term 
strategies. Between 1984 and 1990, the Mission responded to humanitarian crises 
and initiated an economic policy reform agenda focused on liberalizing the 
agricultural sector, encouraging the GRM to reduce restrictions on the private 
sector, and liberalizing exchange rate management. Beginning in 1990, 
USAID/Maputo implemented its first Country Program Strategic Plan (CPSP). 

1. FY 1990 - FY 1992 Country Program Strategic Plan 
The goal of this CPSP was to ensure access for all Mozambicans at all times to 
sufficient food for a healthy and productive life. The strategy consisted of four 
strategic objectives contributing to two subgoals: the first, to meet the 
subsistence food and basic health requirements of the absolute poor; and the 
second, to increase food supplies through private eector production and trade to 
levels that meet domestic consumption requirements. The four strategic objectives 
were: 

one : - Sustain an effective food safety net for the urban poor and those 



displaced and severely affected by war. 

Two: . - - Reduce, among target population groups, dependence on external food 
aid to meet subsistence requirements. 

Three: Establish a policy environment conducive to private agricultural 
production and marketing. 

Four: - Increase the role of the market in allocating productive 
resources to private producers. 

Policy reform was central to the success of the strategy, as was the participation 
of U.S. private and voluntary organizations. By FY 1992, the Mission had largely 
achieved izs strategic objectives and made notable progress toward both 
subgoals. Even as the Hission began preparations in early FY 1992 for its 
first medium-term strategy, the worst drought in a century in Southern Africa hit. 

The 1992 Drought 

By January 1992, the Mission recognized that Hozambique was suffering under a 
particularly bad drought. By the end of February 1992, it was clear that one of 
the most vulnerable countries in the world in terms of food security was being 
threatened by the specter of becoming another Somalia or a 1984 Ethiopia. To 
avoid this catastrophe, USAJD/Haputo shifted almost all of its staff and financial 
resources to mitigating the effects of the drought. USAIDjW and the USDA were 
extremely forthcoming in providing enough additionah resources, to--when combined 
with those of other donors--avert death and famine. 

-- 2. FY 1993-1995 Transition Program 

On October 4, 1992, in the midst of the drought, the GRM and RENAHO signed the 
General Peace Accords (GPA), bringing peace to Mozambique for the first time in 16 
years. The USG responded quickly to the imperatives of the GPA by developing a 
new short-term Transition Program to help Hozambique complete a successful war-to- 
peace transition (superseding, but not entirely displacing, the PY 1990-1992 
CPSP). This strategy, encompassing FYs 1993-1995, had three strategic objectives: 

One: - Avoid drought-related and war-related famine and death. 

Two: - Contribute to successful implementation of the peace process. 

Three: Contribute to reintegration of populations into stable and 
productive social and economic activities. 

The FY 1993-1994 Assessment of Program Impact clearly documents the USG's 
successes and progress toward achievement of UsAID/Maputo's.strategic objectives 
and Mozambique's own exciting successes in completing the terms of the GPA. 

The successful fulfillment of the terms of the GPA is a significant achievement 
that should not be underplayed. The watershed event in this process and in 
Mozambique's development, however, may well be the election of a new government 
with a significantly changed optic. This government has the opportunity to make a 
long-overdue bellwether change in Mozambique'!, developwnt strategy. The possible 
constraints to successful completion of this change are the lack of human resource 
capacity and political coamitfwnt. 

" Scz the Assesmats  of Pmgram ppan FY 1990 through FY 1% ihe AttePmcnt ol Program lmpau FY 5894, a d  IIK 1993 
SADE evaluation. 



C .  Post-election Development Environment 

Whether part of the tenth most industrialized country in Africa, as in 1975, or 
the world's poorest by 1994, the majority of Mozambicans have been locked out of 
real participation Ln the economic and political life of their time. Over the 
last 30 years of war (including the fight for independence and the civil 
insurrection), Mozambicans have been impoverished to the point where this fact 
becomes the overwhel.ming character in Mozambique's landscape. The developmental 
challenge facing Mozambique and its partners is to identify the causes of and 
solutions to impoverishment and the alienation of both the government from its 
citizens and the majority of Mozambicans from participation in the country's 
political and economic life. 

In the recently completed Consultative Group Meeting, the GRM presented a 
significantly improved economic and political development agenda. Most notable 
was a strong commitment from key officials to increasing transparency and a real 
willingness to tackle fiscal austerity while making substantial commitments to 
improving governance and economic management. The degree to which these key 
officials are able to meet their commitment will be dependent on human resource 
and institutional capacity, and the degree to which the donors remain committed to 
insisting that the GRM meeting benchmarks and timetables. 

In the post-election environment, food security is no longer the immediate, 
overwhelming development issue in Mozambique. It remains, however, a much more 
complex and subtle counterpoint. Before and during the drought,donors' primary 
concern was to ensure massive enough food aid to avoid widespread famine and death 
among the internally displaced--both rural and urban--and the urban families 
falling below the absolute poverty line. During the transition period after the 
signing of the General Peace Accords and the elections, the concern was to prevent 
starvation and acute malnutrition among the five million returnees moving back to 
areas with no support systems and few or no means of production, still using 
relatively massive l.eve1s of aid. 

In the post-election period, however, the GRH and donors will have to manage food 
aid with a great deal more finesse than in the past. In addition to issues 
related to domestic production disincentives, the GRM and donors must integrate 
concerns about: 

1) local purchases for the residual emergency program distorting the developing 
markets by crowding the market-dependent population out of the market--thereby 
increasing food insecurity in urban areas; 

2) narrowly targeting direct feeding programs in rural areas; 

3) the impacts of cash for work/food for work (CFW/FFW) on local and national 
market development; 

4) loss of government revenue (and its impact on social sector spending) from 
declining commercial food aid levels; and 

5 )  the near to medium-term interregnum between strengthening policy and market 
signals to increase production and expansion of an effective private sector market 

. distribution system that assures adequate supplies at an affordable price for the 
urban absolutely poor--or how broad and in what form to establish a broad safety 
net (60% of the urban population is absolutely poor). 

D. Country Program Strategy Goal 

During the analytical process undertaken to develop the strategy presented in this 



document, USAID and several of its stakeholders1' identified a number of 
variables that were intrinsic to sustainable development in Hozambique. Most of 
those variables were linked to three potential goals: 1) broad-based, market- 
oriented, sustainable economic growth; 2) food security; and 3) enhanced human 
productivity. Strong links exist among the three. In analyzing those links and 
trying to establish cause-effect relationships in Mozambique, USAID and its 
stakeholders came to several conclusions. 

With the end of the war and the drought effects, food insecurity is 
becoming more a lack of income resulting from slow growth than an issue 
of production constrained by war-related devastation. 

Economic growth was constrained by inappropriate economic policies, lack 
of infrastructure and low human productivity, exacerbated by the 
devastation of war. 

Truly broad-based economic growth was not achievable even in the longer 
timeframe because of the pervasiveness of poverty and the deleterious 
impacts of that on human productivity. 

Constraints to human productivity included some critical economic 
policies, the political system, and the educational and health status of 
the majority of Mozambicans. 

Based on these analyses and conclusions, USAID and its stakeholders chose Enhanced 
Human Productivity as the strategy goal. 

The two mast important keys to surmounting the daunting challenges confronting 
Mozambique are economic growth and the consolidation of improved governance and 
democratic processes. However, the extremely poor health status of most 
Mozambicans, particularly of women and children, is a serious impediment to their 
participation in and reception of the benefits of growth and a more responsive 

* government. 

E. Strategic Objective 1.0: Rural Household Income Increased in Targeted 
Areas 

1. Rationale 

Increasing rural household income is central and fundamental to enhancing human 
productivity and fueling economic growth. By helping households increase income, 
the Mission will enable individuals and households to make important consumption 
and investment decisions to improve their wellbeing, increase the availability and 
consumption of food, and increase their access to and use of education and health 
services. 

This Strategic Objective (SO) complements and will be implemented in conjunction 
with the Mission's other two strategic objectives: increased use of essential 
maternal child health/family planning services in focus areas, which will directly 
and indirectly increase the productivity of the household; and government more 
accountable to citizens, which includes empowerment of local communities to 
resolve many of their own problems. 

Increasing household incane will contribute to the alleviation of food insecurity, 

" In April and Nwunba 1S93, the Mitiiw. oooprsting PVOS key inuituIional ard univcmry cnnlncIom and REDSO sWf 
panieipated in we lo l w d a y  WrCIhopa 'Ibc objec(iver d the wutWq6 w a r  to broadtj dcruK Mosmbique'r -l tea% 



a perennial problem in Mozambique. As has been seen elsewhere, health and 
education are highly correlated with income at both the individual and societal 
levels. The potential impact on rural households will be significant as people 
resettle in rural areas and increase productionbeyond subsistence needs. 

Rural household income is defined as the cash value of production for own- 
consumption plus remuneration from the sale of goods and services, including in- 
kind payment and remittances by those rural people who ate together on a regular 
basis in the last year in a specific location. The sources of rural household 
income include: 

0 on-farm crop and livestock production consumed by the household; 

off-farm incomelg from the sale of agricultural produce (crops, livestock, 
forestry and fisheries); 

. wage earnings and in-kind income from off-farm labor; 

earnings from off-farm, non-agriculturally related activities (e.g., from 
services or sale of consumer goods); and . remittances. 

The conditions necessary and sufficient to increase Mozambican rural household 
income are: . increased access to markets; 

increased earnings from off-farm activities; - - . increased agricultural output; and . increased remittances. 

Increasing remittances is beyond the manageable interest of the Mission and is 
also a relatively minor component of household income in the targeted areas. The 
targeted areas the Mission has chosen include the primarily maize-based cropping 
system areas from the Beira Corridor (parts of Northern Sofala and Northern 
Manica), Zambezi and Nampula provinces, and the cashew treefcropping systems of 
the coastal regions of Sofala, Inhambane and Gaza. The Mission expects to make 
few direct interventions in the cashew tree system in the coastal areas south of 
Zambezi. Nonetheless, these areas will directly benefit from the policy changes 
which will be sought. The choice of the two crops is based on the expectation 
that some concentration on key agricultural commodities that are widely-grown and 
associated with high demand, existing markets, and rural income will bring 
quantifiable benefits in terms of income and household food security to a large 
number of rural households. Although the two crops are important contributors to 
household income at the moment, the strategy's intent is to diversify and increase 
household income. The areas identified for targeting have good agricultural 
potential, including as they do part of the nation's breadbasket; are potential 
suppliers for Mozambique's principal domestic and export markets; and have been 
severely affected by the war. Roughly 33% of Mbzambique's population are 
encompassed by the identified areas. 

a. Development Needs, Constraints, and Opportunities 

For a discussion of the macroeconomic constraints, refer to Part I. Sections A.3. 
and D., above. See also Annexes 1 and 6. Overall, the current policy and 
reaulatorv environment suffers from a lack of implementation and transparency. 
~ h ;  inherkt uncertainties and disincentive effects of these weaknessee are - 
sianificant constraints to both increased household incomes and a vibrant, 
competitive private sector. Of particular concern are policy and regulatory 

'' Off-farm include any activity other than on-fanu subsistence m p  and livestock production. 



obstacles to more effective and efficient marketing of agricultural products, 
especially of export crops. Smallholders are the most significant producers of 
two of the most important exports, cashews and cotton. 

In addition to those described above, a number of constraints related to market 
organization, rural enterprise development and expansion, and agricultural output 
exist or persist. See Section I1 of Annex 1 for detailed discussions of the range 
of constraints. The constraints which the Task Force has judged to be the most 
binding during the strategy period are briefly described in the appropriate 
sections below. 

b. Potential for Sustainable Development 

This Mission's strategy proposes to increase rural household income by combining a 
top-down and bottom-up approach. Focusing solely on a top-down approach (i-e., 
get prices right and everything else will follow) has not been effective in sub- 
Saharan Africa. On the other hand, focusing solely on the household level has not 
succeeded where serious macroeconomic distortions exist. Two of the program 
outcomes allow the Mission to combine both approaches and address both the supply 
and demand components of markets. 

The areas identified for targeting have good agricultural potential, as they 
include part of the nation's breadbasket, are potential suppliers for Mozambique's 
principal domestic and export markets, and were severely affected by the war. 
Roughly 33% of Mozambique's population is encompassed by the identified areas. 

The strategy also seeks a redress of the former dependency on the extremely weak 
institutional capacity of the GRH. Increasing the role of the private sector. 
including NGOs, in the provision of necessary goods and services related to market 
access, rural enterprises and agricultural output, and supporting the GFW in a 
more focused policy and coordination role will improve the sustainability of 
increased household income. 

c. Indicators 

1. Percentage of increase in the average rural household income . female head of household 
male head of household 
both male and female head of household 

2. Off-farm income as a percentage of total household income 

2. Program Outcome 1.1: Increased Access to Markets 

a. Nature of the Problem 

Over the last seven years, the GRlJ has made substantial progress in liberalizing 
producer and consumer prices. Nonetheless, the few remaining price policies 
(e-g., floor price system) continue to be repressive as implementation impedes 
market response and depresses producer prices. Also constraining the market's 
ability to provide price signals (incentives) to producers are licensing 
impediments, such as restricting the number of export licenses for cashew nuts and 
the overall number of licenses in a given administrative area. 

The lack of an efficient and cost-effective marketing network is a major 
constraint. Much of the "hard' marketing infrastructure (roads, bridges, 
electrical transmission lines, and railroads) was destroyed by the war, with the 
result, that much of the "soft' infrastructure (i-e., service network--market 
information, transport, marketing, and social sectors), became inoperative. 

Only 6% of the unpaved main highways links were rated "good" in 1989. Less than 
,lo% of entire national network, colnprising some 5,300 Ian of paved and 23.900 laa of 



unpaved roads were in "good condition at the beginning of the 1990s. One third 
are not accessible on a regular basis. Despite the excellent quality of the basic 
road construction, the feeder roads are in poor to impassable condition. Lack of 
maintenance due to non-access during the war and lack of resources contributed to 
the severe deterioration of the transport network. Consequently, vehicular 
traffic is low and sporadic, constituting a serious bottleneck to the marketing of 
domestic production for consumption and export, as well as the supply of consumer 
goods and production inputs. In addition, reports of mines discourage commercial 
traffic to areas with marginal to medium-potential returns. 

Poor management and an aged fleet are the major constraints to more efficient and 
cost-effective coastal shipping, as is the rudimentary and poorly maintained 
infrastructure. Poor management is also the major obstacle to transforming the 
rail system (although only of limited use to domestic marketing because of its 
east-west rather than north-south orientation) into a competitive, cost-effective 
alternative to road transport. The moribund, aged parastatal truck fleet is no 
longer the constraint it was during the war; however, the protectionism the GRM 
provided the fleet through fees, licensing, restrictions on entry to ports, axle 
weight limits, etc. are still in place and still unnecessarily increase the cost 
of transportation. 

Underdeveloped communications, when considered in terms of the large distances 
between markets nodes and between producer and buyer, inhibits market performance. 

, In the absence of a market information system and a viable telecommunications 
system, traders, wholesalers and producers are not alerted to existing surplus or 
defjfit markets. The lack of this basic information leads to inefficiencies and 
higher marketing costs to the trader and consumer. It also puts the rural 
producer at a serious disadvantage in negotiating a sales price for herfhis 
surplus production. 

Credit appears to be a major constraint to improving trading networks. Very high 
nominal interest rates make it very unattractive to borrow money and even more 
difficult to repay loans in the 90 to 180 day loan period. This lack of credit, 

1. however, is not a major constraint to smallholder production in the near term (or 
over the period of this strategy)--at least not until the level of technology used 
by smallholders improves and the relative costs of purchased inputs decline as 
marketing costs fall. 

Mozambique has one of the world's weakest institutional and human resource bases. 
According to UNDP, in 1992 there were only 130 university graduates in the 
Ministry of Agriculture (MOA), 62% of whom were based in Maputo. In the same time 
period, the MOA was managing 180 donor projects (reduced from 500) as well as its 
own extension and research systems. Lacking any real capacity to collect, 
analyze, and disseminate reliable, pertinent data, the Ministry made agricultural 
policy in an information vacuum. 

Implementation has been very slow by any standards; donor and private sector 
competition for trained staff to work on projects has been stiff. Compounding 
this problem, the current administrative system centralizes all planning, 
financial and administrative authority. While the institutional weaknesses may be 
amenable to amelioration by changing the structure and role of the institutions, 
the human resource capacity will remain a serious constraint for the strategy 
period and beyond (e.g., the primary enrollment rate is 55% of eligible students, 
with only 50% of those going on to the next level of wh@h only 34% go on to pre- 
university. Of an age cohort only 1% reach university ). 

b. Programmatic Approaches and Feasibility 

'"Education Sector Asrssmcnt." prepared for USAlDlMaputo by the Irnpmving the Emciency of Educational Systems Project, Florida 
State Universily, July 1992 



This strategy proposes to strengthen markets by increasing access to markets 
through joint investments with the GRH in infrastructure and by improving the 
enabling environment that encourages opportunity and choice for private sector 
investments. Specifically, the Mission is proposing a combination of project 
assistance, non-project assistance (NPA) and food aid to address these constraints 
to access. 

project assistance will be directed principally toward three major constraints: 

the physical constraints to market access, such as roads and bridges and 
on-fami storage; 

weak or almost non-existent service networks, such as market 
information, private sector providers of general contracting services, 
and transport services; and 

0 weak management of market infrastructure, including the National 
Directorate of Roads and Bridges, the provincial road construction 
companies, coastal shipping, and possibly other entities, as identified 
during results package design. 

Non-project assistance, conditionality to project assistance and food aid will be 
directed toward such policy constraints as those related to, among other issues, 
completion of pricing.liberalization, transaction costs of market entry and 
access, road maintenance and privatization of GRM functions related to road 
construction and maintenance, increasing transport capacity (e.g., fees, tariffs, 
non-tariff barriers, etc.) and broadening financial services. In the early part 
of the strategy, the Mission expects that the NPA will use the CIP mechanism. In 
that case, the NPA may also directly address the lack of equipment and supplies 
necessary for improving market access (e.9.. computers, trucks, heavy equipnent, 
processing equipment, etc.). 

The Mission will work through a small inter-ministerial policy group to develop 
and monitor implementation of a reform agenda. Depending on the nature of the 
policy constraint, the Mission will address it through policy conditionality for 
the NPA or project assistance and/or project finance joint studies or research 
with the GRU and other partners. 

Commercial food aid will have the added benefit (beyond providing the forum for 
policy dialogue and directly contributing to food security) of physically 
strengthening market networks by its actual flow through a variety of private 
sector suppliers just as it does now. As Title 11 food aid also moves up the 
emergency relief development continuum from emergency to mitigation, the PVO 
sponsors are expected to increase the share of resources going into Food for Work 
(FFW) or Cash for Work (CFW). The Mission has already had informal discussions 
with the GRH and PVOs about the potential for CFW to help villages provide basic 
maintenance on feeder roads used by their producers. During the design of the 
Rural Access Project, the issue of a role for cormaunity maintenance will 
explored. 

C. USAID'S Comparative Advantage 

Although the United States has no comparative advantage in providing assistance to 
rural infrastruct~e projects, in general, such investments have had significant 
long-term impact. In Mozambique, USAID/Maputo has a comparative advantage in 
rapid implementation, from conceptualization to completion, of rural road 
rehabilitation. Based on past experience in the country, the Hission also has a 

" "Aseament of A.I.D. Anivilies KO PromMc AgriculIural and Rural Dmlopmml in SubSaharan Africa.' USAIDPPVCDIZ h p n  
63.1, "Rural loImuunure Transpomrion and Irrigation" 



comparative advantage in sector-based policy analysis related to private sector 
market entry. U.S. universities, which do have a comparative advantage in food 
security-related research, are expected to continue to be involved in the research 
underlying the policy dialogue, as well as in the strengthening and expansion of 
market information systems and improving analytical capability. 

d. Consistency/Complementarity with Other Donors 

USAID/Maputo's investments in road rehabilitation are planned and implemented 
within the framework of the Roads and Coastal Shipping (ROCS) project, a multi- 
donor sector program coordinated by the World Bank and GRM. Coordination is 
close, with the proposed roads to be rehabilitated (from the universe identified 
in the ROCS project) approved by National Directorate of Roads and Bridges (DNEP) 
and cleared through the World Bank. Consultations with the other donors providing 
either direct financing or parallel financing have been, and will continue to be, 
integral to the strategy implementation and project design. 

There are no other donors financing any activities related to the development of a 
market information system. As can be seen in the Table "Other Donor Activities in 
strategy Areas", in Annex 1 there are a number of donors who are involved in 
statistics, capacity-building in the public sector, and, hidden within the general 
rubric of rural development1 agricultural development, on- and off-farm storage. 

USAID/Haputo has been in the forefront of fostering an expanded role for the 
private sector and, consequently, a reduced role for the public sector. Not all 

. donors are comfortable with the U.S. position that the public sector should leave 
the productive sectors to the private sector. The Nordics, Britain, and the 
Netherlands have been the least accepting. However, after 10 years of discussions 
with the other donors and relatively widespread acceptance by the GRM (based on 
successful research and policy dialogue), some acceptance of the Mission's 
position has been obtained, notably by SIDA and the Netherlands. Less agreement 
has been gained from Norway and the UN family. 

e. Commitment of the GRM 

It is difficult to accurately assess the commitment of the new government 
leadership, many of whom have only been on the job since early to mid-January 
1995, to this Program Outcome. However, the Mission has a history of working with 
DNEP, which is very committed. The GRM's financial commitment to road maintenance 
is being assessed as part of the design of the Rural Access Project. 
Strengthening the market information system builds upon an on-going effort to 
which the GRM has already proven its commitment. USAID/Maputo's experience with 
policy reform in Mozambique has been that while agreement to change may be slow in 
coming, depending as it does on accumulating a critical mass of empirical data, 
once the GRM has made a change, it tends to abide by that change. Constant 
monitoring is, nonetheless, required as there is still discomfort at many levels 
of the government about abandoning central planning. 

f. Partners and Delivery Mechanisms 

USAID/Maputo has several partners in achieving this Program Outcome. Within the 
GRM, the Mission will be working with the Ministry of Public Works and Housing 
(roads), the Ministry of Transport and Communication, the ninistry of Commerce, 
Industry and Tourism, the Ministry of Plan and Finance, and the Ministry of 
Agriculture and Fisheries. In addition, the U.S. university community, the World 
Bank, and a few other key donors are significant partners. Depending on the 
design of the Rural Access Project and Title I1 proposals, USAID/Maputo may also 
have PVO partners. As mentioned above, assistance will be provided through 
project assistance, NPA and food aid. 

g. Program Indicators 



1. Percentage increase in volume of marketed goods22 
2. Percentage decrease in transportation costs: 

cost per ton/km 
cost per passenger/km 

3. Program Outcome 1.2: Rural Enterprises Expanded 

a. Nature of the Problem 

Growth in agricultural production and access to markets for the sale of that 
produce are not sufficient for increasing household income. Rural households also 
depend on processing, manufacturing and services in their direct income earnings 
and consumption expenditure patterns. Explicit promotion of processing 
agricultural products and other manufactured goods, in light of the incentive role 
they play and their forward and backward linkages to the economy, offers an 
important addition to rural household income. 

Two historical factors are notable problems. First, the history of c m u n i t y  
associations (such as farmers' associations for marketing or bulk purchases of 
inputs or women's associations for the marketing of cottage industry products) has 
been one of sometimes violent prohibition. The colonial regime allowed almost 
none; FRELIMO allowed only government organized and managed "cooperatives.' As a 
result, most Mozambicans have a strong distrust of "cooperatives." It remains to 
be seen if that distrust extends broadly to other associations. Second, the war 
ravaged whole villages and communities, and sent community members fleeing-- 
sometimes slipping away individually, sometimes able to move as a group. With the 
exc>ption of the latter groups, Mozambicans were alienated from the communities 
with whom they would normally develop the kind of economic associations necessary 
for the development and fostering of small and microenterprises, including 
informal credit systems and other informal ways of mobilizing capital. 

b. Programmatic Approaches and Feasibility 

The Mission will provide project assistance to promote small and microenterprises, 
including assistance to individually- and groupowned enterprises, and, if 
significant employment generation is possible, to medium-sized enterprises based 
in rural areas. Of particular interest to the Mission are enterprises which not 
Only contribute to food security by increasing household income but also increase 
women's access to land,. employment, capital and technology. Other than policies 
that generally affect the private sectof (licensing, taxes, pricing policies, land 
tenure security, financial intermediaries), the Mission has identified few 
specific policies which only affect microenterprises, although arbitrary 
implementation or regulation leaves microenterprises vulnerable to rent-seeking 
regulators. 

Over the last several years, a number of donors have financed small and 
microenterprise projects with varying degrees of success. The more successful 
efforts use N W s  rather than GRH institutions as intermediaries. In deciding 
which enterprises to target, USAID/&tputo will look at the potential numbers of 
rural households affected and the potential increases in rural household incomes, 
and its assistance will be directed at achieving the greatest impact. This 
strategy will work through PVOS, except as policy reforms are necessary. 
Depending on the nature of the policy constraint (e-g.. entry, regulatory, tax 
regime, etc.), the Mission will include it in its overall policy agenda for NPA or 
will use project-financed joint studies with the GRH and other partners. 

In narch 1995, the Mission began a survey to inventory the types of rural 
enterprises that currently exist and assess their developental ne%ds. Together 
with the GRn and NWs, the Mission will conduct research to refine approaches to 

* Marketed goods indude food and M h n .  mnsuma goods such as kQOdCne. soap. clothing. etc. 



assisting rural enterprises and inform policy-makers of reforms necessary to 
stimulate growth in numbers and output. 

C. USAID'S Comparative Advantage 

USAID has mixed experience with microenterprise development. However, several 
PVOs who are in-country or have expressed an interest in establishing programs in 
Mozambique have good to excellent experience. Pilot projects under several PVO 
grants are already underway, or will shortly be underway. 

d. Consistency/Complementarity with Other Donors 

Tracking donor and NGO assistance to small and microenterprises is almost 
impossible in the Mozambican context today. Nonetheless, based on discussions 
with most of the major donors, almost all of the bilateral donors and many members 
of the UN family have a few but widely scattered microenterprise projects. Almost 
all of the bilateral donors use NGOs as intermediaries. Although there are 
differences of opinion among donors as to whether subsidized and/or directed 
credit should be provided or not and whether to use public institutions rather 
than the private sector for training, the inconsistencies are not a major cause 
for concern at this time. On this subject, the Mission has had close 
consultations with the World Bank on the development of small and 
microenterprises, especially related to the constraints to growth of these 
enterprises. 

The extraordinary level of poverty in Mozambique and the need for serious 
attention to equity issues require measures that mlght in the near to medium term 
be unsustainable, particularly where lending is seen as a solution. USAID/Maputo -- does not intend to have a significant credit component to this Program Outcome, 
but will focus on other ways to mobilize capital and activities within the 
parameters of the resources that can be mobilized. Nonetheless, as part of its 
strategy for this program outcome, the Mission will be monitoring the credit 
situation. 

e. Commitment of the GRM 

The GRM recognizes that until the economy has adequately grown, poverty 
alleviation requires direct assistance to small and microenterprises. Based on 
the success of the NGOs in reaching the rural poor during the war and drought, the 
GRH is opening up to participation of NGOs in a broader range of activities. 
Continued commitment to allowing the NGOs to operate rather freely will depend on 
the NGO and donor community keeping the GRM informed on their assistance programs. 

f. Partners and Delivery Mechanisms 

This strategy proposes working with PVO and GRM partners to.promote enterprise 
development. Two important subsets of beneficiaries of this component are 
expected to be demobilized soldiers and/or their families and women. 

'g. Indicators 

1. Increase in number of small and microenterprises and associations 
2. Percentage increase in the value of micro- and small enterprises: . investment . sales 

4. Program Outcome 1.3: Increased Agricultural Output 

a. Nature of the Problem 

Land policy and issues arising from it are very complex. A number of variables 



constrain the effective use of land for productive purposes, including colonial 
patterns of settlement, villagization, intervened agricultural enterprises, state 
farms, informally "divested" state farms, interim settlements of the internally 
displaced, returnees (refugees, internally displaced, demobilized soldiers), and 
concessions (granted by central government, provincial or local authorities, legal 
and extra-legal). In almost every phase of Mozambique's history, smallholders 
have lost rights to land, yet the most productive unit of production in Mozambique 
over the strategy period will continue to be the smallholder. The two largest 
constraints to smallholder food self-reliance are labor p d  land. Results from a 
nichigan State University/Xinistry of Agriculture survey show that household 
income is highly correlated with the size of land holding, irrespective of the 
number of adult family members. 

A number of constraints to technology development and transfer exist, including 
fragmented and generally ineffective extension services (due to the impact of the 
war on access, limited financial resources, low educational level of agents, lack 
of mobility), weak links between research and extension, lack of clear research 
priorities, and limited financial and human resource capacity in the research 
system. 

Because of the war, natural resource management practices have deteriorated as 
w o ~ l e .  crowdina onto more fraaile but secure land. were unable to apply - -  - 
Irahitional manigement practic&. In critical areas near secure mangrove 
ecosystems, deforestation for fuelwood and soil erosion and runoff present a major 
threat. In areas like Angonia (in Tete, near the nalawi refugee camps) and along 
the Beira Corridor, deforestation for fuelwood has reached major proportions; 
meanwhile, intensification of agricultural production without the traditional 
fallow system or access to inputs and improved technology has resulted in loss Of 
soil fertility. 

After the initial production gains from expanding land under cultivation, and the 
secondary gains from the adoption of existing improved technology, ~ r a l  
households will depend increasingly on the use of inputs. The inefficiency and 
lack of resources (human and financial) of the public sector makes an expanded 
role for the private sectorparamount. Despite progress in the GRM's acceptance 
of an enlarged role for the private sector, a number of obstacles remain. 
Reference has already been made to licensing, tax reform, credit, and 
infrastructure. 

Two other impediments exist. The first is the parastatal seed colapany and the 
protection it receives through a de facto monopoly, which increases the price of 
seed to a level the majority of farmers cannot afford. This is a particularly 
difficult problem as the monopoly and the company are supported by a major 
bilateral donor. The second impediment is an artifact of the ten-year emergency: 
free distribution of seeds and tools. Again, there is a difference auwng donors 
as to whether free distribution is justified today, and if not, how to phase in 
sales. 

b. Programmatic Approaches and Feasibility 

Assistance will be delivered through project assistance to the GRM, grants to the 
PVOs and NGOs, and indirectly to the private aector through NPA policy reform 
related to the trade and investment climate. The Mission has had great success in 
moving toward achievement of this program outcome through grants to PVOs under the 
PVO Support Project. The strategy proposes continuing a similar approach as its 
major programmatic approach. In addition, the Mission proposes tapping PRIME and 
SAEDF resources to provide direct assistance. Purther, however, the nission will 
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provide project assistance to strengthen the private sector, possibly through 
assisting the replication of models involving private and mixed capital companies 
to provide inputs and technology transfer to smallholders, and modest investments 
in public sector research related to sustainable agriculture, particularly where 
the research institutions are partnered with NGOs. The Mission will continue to 
pursue policy refonn of critical constraints through the NPA. 

c. USAID's Comparative Advantage 

USAID and the U.S. university community have a comparative advantage in dealing 
with land tenure issues. More specifically, USAID/Maputo and the Land Tenure 
Center (LTC) have a particular comparative advantage, based on experience over the 
last three years, that is recognized by the GRH and other donors. An advantage is 
also recognized related to agricultural pricing. The U.S. university ~ 0 m u n i t y  is 
generally recognized as having a comparative advantage in applied policy research 
and agricultural research. USAID has a comparative advantage in support to the 
private sector, which is also generally recognized in Mozambique. 

d. Consistency/Complementarity with other Donors 

The Mission and the LTC are coordinating closely with the World Bank, whose 
proposed strategy related to land tenure closely reflects that of the Mission. 
Several other donors have pilot activities related to land tenure. While 
monitoring each other's activities, none of the other donors, with the exception 
of the World Bank, are ready to tackle the most serious of the policy issues 
related to land--legal reform and private ownership. This leads to inconsistency 
between efforts. Because so few donors are involved, this has not yet been a 
problem. There are a few hopeful signs, however, that other donors are beginning 
to recognize the seriousness of these issues. The Mission and the LTC are 
monitoring the situation and are in discussions with the others. 

The major inconsistencies related to this Program Outcome are directly due to the 
United States' preference for private sector-led market development over State 

* involvement in productive sectors. The Mission has had some success in convincing 
other donors to let the private sector operate, but debate has to be on a sub- 
sector by sub-sector case. 

The Mission and PVOs that actively work with communities toward increasing 
agricultural output are coordinating closely and share many common strategies. 
Coordination between the PVOs and the Mission is good, while the PVOs coordinate 
with the GRM and with other NGOs at the provincial level. 

e. Commitment of the GRH 

The GRM recognizes that smallholder-based agriculture is the engine of growth for 
the economy. As it retreats from direct participation in and control of 
agricultural production, however, the GRM's lack of a comprehensive agriculture 
sector program framework and resulting ad hoc approach is an increasing problem. 
The GRH has indicated that it will present a detailed, comprehensive five-year 
investment plan at the next Consultative Group Meeting. USAID/Maputo has, to the 
extent there is a general concept of a sector plan, influenced the broad outlines 
of that future strategy and expects to continue its involvement in the developent 
of the propoeed framework and investment plan. 

f. Partners and Delivery Mechanisms 

The Mission's chief GRH partners in achieving this Program Outcome are the 
Ministry of Agricul.ture and Fisheries, the Ministry of Comerce, Industry and 
Tourism, the National Institute for Rural Development and the Ministry of Plan and 
Finance. Until it defines its role, the newly created Ministry for Coordination 
of the Environment is a more minor partner. Other major partners are the PVO/NGO 
community and the private sector. 



g. Indicators 

1. % increase in total production of selected crops: . Volume (metric tons) 
Value (US S equivalent) 

2. % increase in yield per hectare (kglha) 
3. % decrease in post-harvest loss 

P. Strategic Objective 2.0: Oovenuent Yore Accountable to Citizens 

1. Rationale 

The period of transition to and consolidation of democracy after conflict, as is 
the case in Mozambique, is frequently fragile--strained by unrealistic 
expectations of progress in political, sociological and economic spheres. Nascent 
democracies like Mozambique need time and assistance to expand and deepen 
democratic processes beyond periodic national elections to institutionalizing both 
community participation at the local level and an accountable, transparent style 
of governance that ensures citizens a modicum of control over their own lives. 

A primary objective of U.S. foreign policy is the promotion of democracy and 
respect for human rights. USAID/Maputo's promotion of democracy and governance 
directly supports this primary objective. In addition, for USAID, democracy and 
good governance are inextricably linked to sustainable development, which requires 
informed participation, public sector accountability, and protection of human 
rights. 

As indicated above, U.S. strategic interests in South and Southern Africa require 
politically and economically stable countries. As it transforms itself from a -- conflict-torn, economically bankrupt country, Mozambique is in a very fragile 
phase of transition. The economic weaknesses are being addressed by the income 
strategy. This strategic objective is concerned with strengthening the nascent 
democratic processes necessary for both political stability and development. 

USAID/Maputo's goal of enhanced human productivity refers not just to imp+OVmntS 
in individual capacity for physical wellbeing and economic production but also to 
the ability of individuals and groups in Mozambican society to more effectively 
address their needs and pursue their aspirations. This political aspect of human 
productivity is constrained by the traditional dominance of the State--i.e., the 
executive branch--in Mozambican society, with few if any checks and balances to 
that power. 

2. Development Needs, Constraints, and Opportunities 

The 1990 Constitution allowed for the creation of an independent judiciary, 
freedom of association, freedom of speech, greater press freedm, a multi-party 
National Assembly, devolution of central government authority to local government, 
and multi-party national elections. These provisions, as implemented by 
subsequent legislation, are important steps in limiting and balancing the pover of 
the president. The presidency remains, however, overwhelmingly poverful and there 
are few real checks on executive action or inaction.' There is, therefore, no 
assurance that these first steps away from state (executive) dominance will 
continueand that they won't be subverted by those entrenched interests with the 
most to lose. 

A sustainable system of checks and balances requires relatively equal branches of 
government as well as a system of governance which provides countervailing forces 
to government. Such a countervailing system will be based on and responsive to 
popular participation and encourage individual and group initiative. 

' . Balance between and among the countervailing forces is seriously lacking. While a 



number of donors are giving significant assistance to the government structures 
(e.g., judiciary and legislature) which provide the checks and balances to the 
very strong executive branch (a legacy of Mozambique's colonial heritage and 
Marxist post-independence political and economic framework), USAID/Maputo is 
concerned that the accountability of the government to the people is being lost. 

Accountability by the Mozambican government to its citizens is constrained by 
three factors. First, there is lack of clarity about what the government's role 
is in society, i.e., for what aspects of governance is government to be held 
accountable. Second. there is limited Dublic debate about ~ublic wlicv and the 
implementation of go;ernment programs. -~hird, there are no-effective 

- 
countervailina forces--institutions and ~rocesses--to balance and check the Dower 
of the executive. Such countervailing forces include the National ~ssembl~,-the 
legal sector, municipal government, political parties, the media, other 
nongovernmental organizations and the electoral process. 

3. Potential for Sustainable Development 

While the constraints to good governance in Mozambique may appear overwhelming, 
the key to sustainability is in political will. Beginning in 1983, with the 
Fourth Party Congress' recognition that its political and economic policies were 
failing, FRELIMO (at the time one and the same as the government) began a process 
of cautious political liberalization (accompanied by a more aggressive economic 
liberalization--see overview sections in Parts I and 11 above and in Annex 6), 
including initiating a gradual process of decentralization and the creation of a 
Ministry of State Administration to oversee the process. 

At the 1989 Fifth Congress, FRELIMO formally broke with Marxism-Leninism, and in 
1990 DaSSed a new constitution. This new constitution affirmed such democratic 
principles as multiparty democracy, delinking the FRELIMO party from the 
government, establishing three distinct branches of government (a strong 
executive, a weaker legislative and an independent judicial), guaranteeing 
protection of human riahts, and decentralization of certain authorities to the 
district level. 1mp1ement&ion of the constitutional changes has been slow and 
complicated as the legal system is based on civil law. 

While this objective will be pursued nationally, some interventions will be . 
focused geographically in the provinces of Zambezi and Nampula, to maximize impact 
of USAID's assistance. These provinces were selected for three reasons. First, 
the population of the two provinces account for approximately 40% of the national 
population. Second, during the 1994 national election these were two of the most 
hotly contested areas in the country. Third, these two provinces overlap with the 
geographic areas in which the other two strategic objectives will be focused. 

4. GRn Commitment 

At the March 1995 Consultative Group meetings, the GRM declared its objective for 
the post-transitionperiod is "to reduce poverty through economic and social 
developnent.' The GRM went on to state that "one of the primary requirements in 
order to achieve [this goal] is to further consolidate democracy and govern.nce. 
This means ensuring the effective functioning of democratic institutions, 
strengthening legal processes, reaching agreement on the role of the country's 
armed forces, and progressively decentraltfing some of the functions of the 
central government to local governments." 

Under the heading of "Primary Areas for Immediate Policy Reform, the GRM stated 
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its recognition that governance is a major determinant of the rate of economic and 
social development. The GRH "is therefore stressing the need to increase the 
effective participation of all Mozambicans (sic) in economic development" and 
identified "strengthening governance" as one of four areas that the "Government is 
giving special emphasis." While the GRH focuses on the linkage between improved 
governance and economic development, there is also a recognition the work of the 
transition period needs to continue. 

"The successful conclusion of the General Peace Agreement in 1994 constitutes 
a crucial step towards national reconciliation and democracy. Nevertheless. 
the progress achieved so far remains fragile. The challenge facing the 
Government is to build upon the momentum resulting from the country's first 
multi-party elections to: i) consolidate democracy; and ii) develop legal 
processes and reduce corruption." 

To consolidate d&ocracy, the GRn specified several priorities: strengthening the 
National Assembly, consolidating procedures that guarantee the freedom of the 
press, creating a Presidential Forum of Consultation to facilitate national 
reconciliation. Furthermore, the GRn pledged to provide budgetary resources to 
the National Assembly and represented political parties; stated its desire to 
"increase its dialooue on economic and social mlicies with various social groups, 
trade unions and associations"; to improve transparency of the budget allocation 
process (including making public results of negotiations with the IMF and World 
Bank). These programs are to be complemented by government decentralization and 
ensuring the effective functioning of the new army. 

- 
5. USAID Comparative ~ d v a n t a ~ e  

~ e m o c r a c ~  and good governance only became an Agency objective in recent years. 
Nonetheless, USAID has decades of experience in all regions of the world 
strengthening democratic processes and good governance. While the emphasis and 
scale varied from region to region, USAID's experience in this area includes, 
inter alia. buildina atassroots ~artici~ation in the develounent Drocess; - - 

S rationalizing budget systems; making go;ernment processes more transparent; 
strenathenina local aovernment: assistino with aovernment decentralization: 
promo<ing an2 facilitating pubiic-private debat; and collaboration on. public 
policy issues; strengthening the rule of law; and building electoral systems. 
With the establishment of an Agency democracy and governance objective, more 
attention and resources are being focused on democracy and governance issues. 

Other donors increasingly look to the U.S.--as the only remaining superpover 
following the collapse of the Soviet Union--for leadership, particularly on 
sensitive political issues. U.S. influence on such issues within some of the 
countries USAID assists, including Mozambique, has also grown stronger in recent 
years. 

USAID/naputo is well positioned to play a major role in furthering democracy and 
good governance in Mozambique. Through the Democratic Initiatives Project, the 
Mission has gained considerable knowledge and influence in the democracy area and 
has been most active in supporting the electoral process and laying the ground 
work for decentralization through research on traditional authorities. In 
addition, the Mission's ongoing policy dialogue--through the Private Sector 
Sumwrt Prwram and Technical Assistance Project and pre-Consultative Group donor- 
go;;rnment krking groups on budget and governance--has also strengthened - 
USAID/Maput0'8 understanding of and influence in pursuing good governance and 
aligning-the government's role with Mozambique's develop&nt priorities. 

USAID/Maputo has played a major role in donor coordination in the democracy area, 
primarily through the multi-donor Aid-for-Democracy Group. Inter-USG agency 

. coordination has also been enhanced by a USAID-chaired inter-agency c m i t t e e  on 
democracy and governance. 



6. Strategic Objective Indicators 

1. Citizen perceptions of influence on government policies and actions - at the national level - at the district level 

7. Progru Outcome 2.1: Role of Qovernment in Social Sectors and in 
Economic Management Publicly Debated 

a. Nature of the Problem, Programmatic Approach, Feasibility 

The 1990 Constitution, which sets the stage for a dramatic shift in the 
government's role in society from control to regulation, is burdened with 
potential ambiguities. As a result government programs often maintain their 
historically heavy direct role. Ironically, the heavy role that the government 
still seeks to play is inconsistent with its generation and allocation of 
financial and human resources. Consequently, while the government is unable to 
deliver or sustain delivery of services, it restricts directly and indirectly 
private initiatives that might fill the gap. 

The problem of heavy and unsustainable government intervention is most acute in 
the social sectors and in the management of the economy. A clear definition, and 
subsequent implementation, of a government role in these areas that is consistent 
with the resources available and the needs of the country is critical for 
accountability and for sustainable development. 

Defining the role of government is an ongoing process in any democratic society. 
What is lacking in Mozambique are open, constructive fora in which these issues 
can be reviewed, discussed and analyzed by stakeholders from all parts of society. 

Analysis and discussion are not enough, however. Such fora must lead to plans of 
action and commitment by participants to implement the conclusions reached. While 
donors and international nongovernmental organizations may play a role in such 
fora, Mozambicans must retain ownership of the process if sustainable changes are 
to be realized. 

Even more so than most democracy and governance objectives, achievement of this 
objective must emphasize process rather than a priori definable certain outcomes. 
It must further emphasize engaging stakeholders (principally Mozambicans) in that 
process and building ownership in the process and in conclusions. That is not to 
say that the Mission and other donors and international organizations do not have 
a role to play. On the contrary, as was the case in the Rome peace negotiations 
and in implementation of the Peace Accord, donors have a critical role in guiding, 
facilitating and pushing the process forward. 

To support this process, USAID/Maputo will provide technical assistance and other 
financial support to facilitate the creation and deliberations of working groups 
to analyze the role of government in providing social services and in managing the 
economy. The facilitation will emphasize a results-oriented, strategic management 
approach; aligning objectives, responsibilities, plans, processes, structures, and 
available resources. The structure of this process will be determined as the 
strategy moves into implementation. As discussed above, participants would 
include major stakeholders drawn from all sectors of society and sub-divisions and 
levels of government. 

This is an ambitious program outcome. However, greater clarity of the role of 
government and its alignment with Mozambique's needs and constraints is 
fundamental to the consolidation and development of democracy and good governance 
in Mozambique. While this could lead to constitutional reform, the objective here 



is simply to open up the discussion of the government's role to a wide cross- 
section of society and not leave it to executive decree. 

b. USAID's Comparative Advantage 

Initiating and supporting this process of examining the government's role builds 
on the Mission's extensive involvement in ongoing donor-government discussions 
about the government's role. USAID/Maputo's historical leadership and influence 
leading to a reduction of the GRM's participation in the economy and spinning off 
its perceived responsibility to the private sector has been effective well beyond 
the level of non-food aid resource levels. The Mission has also been a respected 
partner in the dialogue that has led to a law permitting private-sector health 
care providers and an acceptance of the greatly expanded role of NGOs in social 
service delivery. It also builds on USAID's experiences in other countries with 
facilitating similar processes through the Global Bureau's Implementing Policy 
Change Project. 

c. Consistency/Complementarity with other Donors 

Over the last 11 years, USAID/Maputo has been the leader--consistently, strongly, 
and at times, as the lone voice--in the dialogue with the GRM and donors to reduce 
the government's role in the productive sectors of the economy and as the sole 
purveyor of health services. Over the last three years, other donors (most 
notably the World Bank, the European Union, SIDA, the Netherlands, the Germans, 
UNICEF, WHO, and Swiss Development) have increasingly begun to echo these themes. 
The Mission fully expects to remain in the vanguard for this Program Outcome. 

d. Commitment of the GRM 

At the 1995 Consultative Group meetings, the GRM stated that "the country has 
reached a logical juncture for re-assessing and re-orienting its developnent 
strategy." As noted earlier, the government also stated that it wanted to 
increase its dialogue on economic and social policies with various groups in 
society. While this does not necessarily demonstrate GRM commitment, it does 
suggest that the government may be receptive, more so than ever before, to the 
process of achieving this program outcome. 

e. Partners and Delivery Mechanisms 

Assistance will be delivered through the Mission's participation in fora such as 
the Budget Working Group and the GRM/Donor Health Sector Working Group as well as 
the Implementing Policy Change (IPC) Project in G/DG. Through the IPC, the 
Mission's partners will comprise the broadest spectrum of stakeholders possible. 

f. Indicators 

1. Working groups studying the role of government convene 
2 .  Working groups agree to action plans for aligning government's role with 

government's resources and Mozambique's needs 

8. Program Outc& 2.2: Sustainad Infomad Public Dabate on Fublic 
Policy 

For the executive branch t o  be held more accountable, citizens must & actively 
engaged in debating public policy. To achieve this, citizens need access to 
information on what the government is doing: what the government has decided or 
is considering, how decisions are made, who makes them, when they are made and on 
what basis they are made. Uost Uozambicans have little, if any, access to such . 
information, let alone any analysis of how government actions affect them. 
Dissemination of information from the center (e.g., Maputo) to the periphery 
(citizens throughout the rest ofthe country) is important for an informed 



discussion, but it is not enough. Citizens must be able to share and debate views 
and analyses and citizen perspectives--opinions, analyses, concerns and 
preferences-must flow back to decision-makers in Maputo and in district and 
provincial capitals. 

While both the first and the second Program Outcomes are intended to increase 
public debate, they are distinct. The first program outcome focuses on defining 
the role of government through public debate. This latter Program Outcome is 
intended to sustain and broaden public debate of public policy in general. 

There are three constraints to achieving a sustained informed public debate on 
public policy. First, the government does not readily make information about 
decisions and actions widely available to the public. Second, analyses of 
available information--released by government or emanating from other sources--is 
often weak or inaccurate. Third, the dissemination of information and analyses is 
limited largely to educated elites in urban centers. 

These constraints to increasing informed public debate will be addressed through 
the achievement of the following sub-program outcomes and activities. 

Indicators 

1. Increased citizen awareness and understanding of budget and land allocation 
issues, including alternative opinions 
deputies in national and district assemblies 
educated professionals 
illiterate urban and rural population 

a. Subprogram Outcome 2.2.1 Increased Transparency of the 
Budget Process and Land Allocation Process 

(1) Nature of Problems, Programmatic Approach, Feasibility 

For Mozambique to reduce its dependence on donors to finance the national budget, 
the government must implement measures to improve control over its financial 
resources. This includes, inter alia, improvements in the collection of taxes and 
tariffs, alignment of budget allocations with the country's priorities (and with 
the role of government), and improvements in the expenditure process to ensure 
that payments are prompt and for intended purposes. This will not only contribute 
to the effectiveness of the government's meager non-donated funds but also will 
reduce opportunities for corruption and improve the government's responsiveness to 
citizen priorities. 

Private ownership of land is constitutionally prohibited and.the government 
(whether central or local) retains authority for allocation of land use rights. 
However, this authority is vested in multiple ministries and government agencies 
at the central, provincial and local level with overlapping jurisdictions. Land 
allocations are not publicly disclosed; they are poorly documented, and records of 
decisions are not well-maintained or coordinated. The result is often 
contradictory allocations of land to different users and abundant opportunities 
for widespread corruption at all steps of the process. Since land is the major 
productive resource in Mozambique, this lack of transparency has serious 
implications for investment, economic growth, and peace and stability. 

In both areas there are technical and procedural issues that must be resolved to 
improve the transparency of the processes. The difficulty of physically producing 
a complete and accurate budget in a timely manner could be an obstacle to improved 
budget transparency. Likewise, the mechanics of collating and publishing 
government land allocation decisions may also be an obstacle. 



The primary constraints, however, are political will and limited human resource 
capacity. Recent government pledges and actions to make the budget process more 
transparent are a step in the right directfpn. The government has been far less 
forthcoming on the land allocation process . The moves toward improved 
transparency in the budget area are in large part the result of pressure from the 
donor community, particularly in the months leading up to the March 1995 Paris 
Club meetings. Keeping these pledges for greater budget transparency and making 
more progress on transparency of land allocations will depend on senior government 
commitment and closing the most serious human resource gaps. 

(2) USAID'S Comparative Advantage 

Since late 1994, USAID has been in increasingly close dialogue with Uozambique's 
newly elected government on issues relating to budget transparency. The volume 
and depth of the U.S. budget debate itself is a powerful example to Uozambique. 
Through previous work, the Mission also has a substantial track record of policy- 
oriented analyses that ties government's macroeconomic decisions to their impacts 
on investors and other economic actors. 

USAID/Maputo has been in the forefront of efforts since 1989 to achieve open 
discussion of land access and land allocation issues. The Mission's policy- 
oriented assistance, provided by the Land Tenure Center of the University of 
Wisconsin-Madison, has responded flexibly to new opportunities to push this debate 
forward and brought many Uozambicans (academics, government officials, farmers and 
others) as well as donors, into this arena. 

(3) Consistency/Complementarity with Other Donors 

Although there are many donors providing macroeconomic assistance to Mozambique, a 
much smaller number are involved in efforts related to budget transparency. These 
include the World Bank, the European Union, the Swiss, the Dutch, the Danes, and 
Germany. While the World Bank chairs the group, the Uission and the EU are the 
most influential members. The Uission's land research program has been the chief 
catalyst in opening up land issues to public scrutiny and discussion. SIDA, FAO, 
UNDP, FINNIDA, NORAD and the World Bank all have small activities related to land. 
With the exception of the World Bank, the other donors are reluctant to undertake 
the lead in discussing transparency and public debate on land issues. The World 
Bank would like to see the Mission continue its catalytic work and share 
leadership in 0pening.u~ public debate. 

The GRM's commitment to a more transparent budget process is mixed. It is quite 
strong at the senior levels of the Ministry of Plan and Finance, but the changes 
over the last five months, if consolidated, are sweeping and a whole new way of 
doing business. It is not clear at this marent to what extent the cmitment is 
extended into the Ministry. Inadequate human resources and capacity confound the 
Mission's ability to determine the breadth of commitment with the Uinistry. 
Signals from the legislative branch are positive. Support from other senior 
members of the new governmnt also seem positive, but it is still early to 
determine the full degree of ccmnitment to complete transparency in the budget 
process. 

The issues of land tenure security, land allocations, and private ownership of 
land are among the most politically mensitive in Xozambique. Nonetheless, prior 
to the elections, a surprisingly broad spectrum of GRU officials were 

This may be changing as the g m m c n t  har rcanlly indiitcd interat in m ' b i n g  lhc land hw, and amsli~uticaal madiIiw(nm, 
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participating in, and supporting with varying degrees of warmth, the public 
discussions and debates. The new Minister of Agriculture has indicated a strong 
interest in moving the debate forward, this issue remains politically sensitive. 
Nonetheless, based on the fact that the short, medium and long-term future of 
Mozambique's economy depends on equitable resolution of the issues and on the 
Mission's success to-date, the Mission feels the risk is justified. 

Among the GRU's policy objectives for 1 9 9 5 ~ ~  are three aimed at clarifying land 
tenure policy and procedures, including: a timetable for preparing a new National 
Land Policy, procedures for review of land law and administration, and immediate 
steps and timetable for updating land registers. 

(5) Partners and Delivery Mechanisms 

The primary activity under this sub-program outcome will be policy dialogue, 
possibly combined with conditionality for the obligation of program funds. 
Targeted technical assistance and training will also be provided to address 
specific technical issues that may arise and the gaps in the skills of key 
government personnel. 

(6) Indicators 

1. Number of months before the beginning of the new fiscal year national budget 
available for public review. 

2. Xssembly debates budget annually before the Consultative Group meeting. 

3. Number of months after the end of the fiscal year the expenditure report on 
the budget made public. 

4. Clear procedures announced and implemented for land use allocations. 

5. Assembly debated new land law. * 4. Active public debate nation-wide on land policy and on any proposed changes to 
land law regulations or to constitutional provisions affecting land ownership or 
use rights. 

b. Subprogram Outcome 2.2.2 Improved Independent Analysis of 
Government Policies 

(1) Nature of Problems, Programmatic Approach, Feasibility 

Few independent Mozambican organizations--including the media--have the breadth 
and depth of technical knowledge to adequately analyze available information on 
government policies and operations. This is particularly true of complex topics 
(e.g., those related to governance and economic managempfrt) which are difficult to 
understand and explain simply and accurately to others. 

This Sub-program Outcome, including targeted training and technical assistance 
will be provided to nongovernmental organizations engaged in analyzing and 
debating public policy. Such organizations could include the independent media, 
but the focus will be on special interest, activist organizations (business 
associations, political parties, and watchdog organizations) and possibly research 
institutions (e.g., the university). Emphasis will be put on those groups 
addressing public policy related to land allocation and economic management. 
Strengthening the analyses conducted by these Mozambican organizations will also 
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help sustain the pressure on 
reduce the tendency to see tx 

the government to become increasingly transparent and 
ransparency as only a donor-imposed requirement. 

In addition to the organizations noted above, the National Assembly (and the 
anticipated municipal assemblies) must be able to analyze legislation, regulations 
and the actions of the executive branch if it is to fulfill its role in 
representing citizens and in holding the government accountable. Improving the 
analytical capacity of the National Assembly either directly or through an 
NGO-will contribute to more substantive and constructive debate and thereby 
strengthen the National Assembly's position vis-a-vis the executive branch. 
Support will be provided to the National Assembly or to a NGO to establish a 
documentation and analysis center to meet the specific needs of the deputies to 
understand legislation under consideration and information released by the 
executive branch. The center will make an important contribution to the 
Assembly's ability to serve as a forum for public debate. 

Technical assistance and training could also be provided to National Assembly 
deputies to assist them to understand and analyze the budget process. However, 
other donors have also stated their intent to provide such assistance. 

(2) USAID's Comparative Advantage 

The training program will require a shift in the emphasis of ongoing Mission 
training programs to focus more on nongovernmental participants. The training and 
technical assistance will also build on ongoing research supporting policy reform 
in land tenure and market systems. The assistance to the National Assembly will 
build on similar interventions in Bolivia, Chile and Brazil. 

(3) Consistency/Complementarity with Other Donors - - 
Denmark, Finland, Italy, Noway, the U.K., and the Friedrich Ebert Foundation 
intend to provide assistance to the independent media during the strategy period. 
The Mission's emphasis on a) quality of analysis supporting political debate, and 
on b) non-media voices in the debate, provide an important complement to those 
other donor efforts. 

(4) Commitment of GRM 

Key members of the National Assembly have already indicated some interest in a 
documentation and analysis service for the deputies. More generally, the newly 
elected government has demonstrated no inclination to limit independent debate, 
which increases daily; nonetheless, formal GRn comnitment to open independent 
debate has not yet been announced. 

(5) Partners and Delivery Mechanisms 

Training and technical assistance may be provided directly or through PVOs/NGOs or 
specialized contractors. A grant to a U.S. university or PVO is planned for the 
special assistance to the National Assembly. 

(6) Indicators 

Quality and timeliness of analysis available to decision makers, especially 
National Assembly deputiee 
Nongovernmental involvement in open policy debates 

c. Sub-program Outcome 2.2.3 Broadened =change of X n f o ~ t i o n ,  
Anal~ses and Opinions 

(1) Nature of Problems, Programmatic Approach, Feasibility 

Increasing informed public debate will not be addressed solely through increased 



transparency and improved independent analysis. Independent mechanisms must exist 
for the wide dissemination and exchange of information, analyses and perspectives 
beyond Maputo and the other large urban centers. This exchange of information 
must flow in all directions: from government to citizens, from citizens to 
government and between citizens. 

The limited reach and number of independent media--both radio and printed--limits 
venues for sharing opinions and perspectives among a wide audience. Other fora 
for public debate are even less accessible and more infrequent. Such fora range 
from formal, representative bodies (e.g., the national and district assemblies) to 
political party conferences and more inclusive town and community meetings. The 
National Assembly and the anticipated district assemblies are particularly 
important fora for public debate due to their role in providing a check and 
balance to the executive branch of government, both national and local. Public 
debate--leading to new or revised legislation--in these representative bodies can 
have a more immediate impact on government actions and policies than other public 
fora. 

Broadening the exchange of information, analyses and opinions depends on expanding 
the distribution networks of existing independent media organizations. For some 
newer organizations the primary constraint to broader distribution is related to 
weaknesses in business planning skills. But the more binding constraints to 
expanding independent information sources are transport infrastructure, literacy 
of the population, and the cost of printing or broadcasting. 

However, the exchange of information cpp also be improved through the development 
of more locally-oriented organizations (print and radio media, NGOs and 
political parties) and alternative networks and fora (e.g., jornais do povo and 
community meetings) that target the interests and needs of special interest groups 
or geographic areas. These organizations would benefit from the information and 
analyses disseminated by national or regional organizations, thereby minimizing 
their costs and enabling them to focus their writing and information gathering on 
topics of special interest to their audience. In turn, these local organizations 
would provide national and regional organizations with local perspectives on 
national issues in addition to informing them of local conditions and concerns. 

Activities in support of this sub-program outcome will involve strengthening-- 
through small grants, technical assistance and training--independent organizations 
involved in dissemination of information and support of debate on public policy. 
The strategy will focus on the smaller, community-based NGOs and media 
organizations in the provinces of Zambezi and Nampula. This focus is in part 
because the constraints to expansion of the national media organizations are 
beyond the scope of this strategy.2g More localized organizations, because they 
can tailor their presentations to the needs and interests of their local- or 
topic-oriented audiences, are also an important link in the flow of information 
between citizens and government at all levels. To the extent that assistance is 
provided to organizations with broader coverage than these two provinces, emphasis 
will be put on improving their distribution in Zambezi and Nampula. 

Many donors, including those with a comparative advantage in working with this 
parliamentary system, have stated their intentions to provide support to the 
National Assembly, and several have already taken steps to provide technical 
assistance, training, study tours and material support. The focus of USAID 
assistance to the National Assembly is therefore focused on the research and 
documentation service discussed in the previous sub-program outcome. Some 
provision may be made under this sub-program outcome for assistance to enhance the 

" Ihi would also include local asscmblis, but t h y  arc dealt with more alcnsiwly under the founh Program Oulmmc. 

Road improvements under the rural inmme rvategy may help with information flaus. 



communication between National Assembly deputies and constituents, e.g. through 
town meetings. Assistance with the establishment of district assemblies is 
intended to be covered primarily under Program Outcome No. 2.4 as part of the 
support for the decentralization process. 

(2) USAID'S Comparative Advantage 

USAID's broad and long experience in mobilizing comunity-level and 
nongovernmental mechanisms provides important advantages. In Mozambique, the 
Mission has set a standard for open discussion and wide dissemination of policy- 
oriented research findings or proposals--including to district and even village 
level in some cases. Previous examples include USAID-sponsored policy research by 
Michigan State University (on agricultural pricing, marketing, and household food 
security) and the Land Tenure Center (on land access, tenure security, and 
divestiture of state-operated farms). 

(3) Consistency/Complementarity with Other Donors 

While other donors have indicated intentions to assist with independent media (see 
preceding sub-program outcome), no details of these intentions--such as national 
vs. local focus--are known. 

(4) Commitment of GRU 

While the newly elected government appears tolerant of independent colranent and 
debate, at least at the national level, more explicit commitment to this openness, 
andParticularly to openness at local and community levels as government 
decentralization proceeds, will be important. 

(5) Partners and Delivery Mechanisms 

In implementing these activities, USAID/Maputo will work through international 
PVOs and Mozambican NGOs. The Mission will also collaborate with USIS/Maputo, 
which has extensive knowledge and experience working with the national independent 

i media in Mozambique. 

(6) Indicators 

1. Number of people in Nampula and Zambezi Provinces reached by independent 
information sources, by type of source, gender-disaggregated 
0 radio 

small press . national press 
alternative sources 

2. Number and variety of information sources consulted by: 
National Assembly and municipal assembly deputies 

0 citizens in Nampula and Zambezi Provinces 

9. Progru Outcore 2.3: More Sustainable Xlrctoral Process 

The primary formal mechanism for citizens to hold government accountable is the 
electoral process. To be an effective instrument for accountability, elections 
must be held regularly, free and fair, and based on universal adult suffrage. The 
1994 national elections established a precedent for electing leaders and re- 
enforced tho constitutional precept of tho sovereignty of the people. The next 
step is to build sustainability into the process, so politicians and citizens 
understand that elections will be inevitable, correctly administered and t h l y .  

This Program Outcome is concerned with elections not just for the presidency but 
also the national assembly and for the municipal assemblies and presidents. These 
other elected bodies and officials play a key role in balancing the power and 



authority of the executive branch. Consequently, establishing and maintaining the 
link between these elected officials and citizens through the electoral process is 
as important as the national presidential election. 

Sustainability of the electoral process is constrained by finances, institutional 
capacity and voter understanding. Savings in the cost of the administration of 
elections are possible as logistical constraints are removed (e.g., as roads are 
rehabilitated), less expensive materials are used (e.g., use of local instead of 
imported materials), and voters and officials gain more experience with the 
process. Elections will continue to be expensive in relation to Mozambique's 
means, yet their cost will eventually (although probably not during the strategy 
period) have to be fully absorbed in the government's budgets. 

Despite the high voter turnout and the unexpectedly low percentage of spoiled 
ballots, improvements still need to be made in voter understanding of the voting 
process and, more importantly, in their understanding of voting as a tool for 
holding government accountable. 

The institutions responsible for implementing the elections--political parties, 
the technical secretariat for election administration (STAE) or its successor, and 
Mozambican NGOs administering voter education programs--remain quite weak and 
dependent on external funding and technical assistance. While this dependence 
will probably continue throughout the strategy period, action must be taken now to 
reduce this dependency so that the elections become increasingly a Mozambican 
process and less a donor-driven and donor-mandated one. Strengthening these 
institutions can also reduce the cost of the elections and lead to improvements in 
voter understanding. 

- _ Indicators 

1. Municipal and national elections take place 

a. Sub-program Outcome 2.3.1 More Capable and Representative 
Political Parties 

(1) Nature of Problems, Programmatic Approach, Feasibility 

To achieve sustainability of the electoral process, viable political parties must 
seriously contend in elections, monitor voter registration, voting and ballot 
counting throughout the country to ensure the process is free and fair, and, 
judging by 1994, they can also be called on to send representatives to numerous 
meetings with electoral officials to discuss the electoral process. Most of the 
parties that competed in the 1994 elections were formed after 1992 and have yet to 
establish a significant base of popular support. 

With the possible exception of FRELIMO, all of the political parties are 
characterized by weak organizational structures, a thin layer of skilled staff and 
little experience operating as a political party. Constituency- building skills 
and knowledge of how to run a campaign are especially lacking. Further, finances 
are another serious constraint for all the parties, again with the possible 
exception of FRELIMO. FRELIMO, RENAHO and the Democratic Union (the three parties 
with representation in the National Assembly) will receive some financial support 
through the national budget, but this is unlikely to be sufficient for mounting a 
campaign. This is not a constraint that USAID/Maputo can or should attempt to 
address directly, except by providing advice on how to raise campaign funds. 

Assistance to the political parties will be provided through training--primarily 
in-country--and technical assistance to strengthen their constituency building and 
campaign skills. This assistance will build on the successful political party 
consultations conducted by the International Republican Institute with Mission 
funding before and after the 1994 elections. 



While keeping in mind USAID's policy to provide assistance to political parties 
equitably, criteria&ll be developed for targeting assistance at viable, fiscally 
responsible parties . This will prevent waste of USAID resources on parties 
that are not serious contenders or were established solely to benefit from donor 
funding. 

(2) USAID's Comparative Advantage 

USAID's comparative advantage in strengthening political parties has been field 
tested throughout much of the African continent. Indeed, it is to USAID missions, 
along, perhaps, with the German political party-affiliated organizations, that 
countries and other donors have looked for leadership in helping political parties 
function effectively in new multi-party democracies. Notable examples are Malawi, 
Namibia, and Kenya. The two political party institutes, NDI and IRI have widely 
recognized expertise in this area. Both institutes were involved in Mozambique's 
1994 electoral process, with NDI focusing on civic education and IRI working with 
the political parties on ballot security and understanding the role of political 
parties in a democracy. NDI also provided advisory assistance to the 1993 multi- 
party conference reviewing the electoral law. 

(3) Consistency/Complementarity with Other Donors 

Three donors--the U.K., Netherlands, and the Friedrich Ebert Foundation--have 
indicated their plans to provide assistance in strengthening political parties. 
The U.K.'s assistance will be in the form of study tours; no more details are yet 
known on the future programs of the other two. 

(4) Commitment of GRH. 

The GRM has repeatedly stated its commitment to multi-party democracy. However, 
the only action being taken to strengthen political parties is the provision of 
funds from the national budget for the parties represented in the National 
Assembly. 

( 5 )  Partnersand Delivery Mechanisms 

The Mission anticipates that most of its assistance will be provided through 
grants to PVOs and NGOs. 

(6) Indicators 

The Mission recognizes that the following indicators are not perfect measures of 
this Sub-program Outcome. As part of the establishing the MER system, the Mission 
will carefully review the proposed indicators and consult with the KER team and 
USAIDfW to identify alternatives. 

1. Number of parties winning over 5% of the popular vote 
- in municipal elections in Zambezi and Nampula Provinces 
- in the next national election 

2. Number of political party poll watchers per voting table 

3. Number of political parties able to formulate a platform 

b. Sub-program Outcmr 2.3.2 gTM Hare Capable of Sustaining 

Possible criteria might include wbetber the pa- amounted for fun& prwided by the UN Trust Fund in 1994, and Wha UK pa- 
w n  over l% of the national popular w l c  l l ~oc  crilwia arc iliuuativc and some altowane w u l d  haw to be made for new panicr that 
form during the strategy period and thcrcfo~ do not haves M& ruurd. 



Administration of Elections 

(1) Nature of Problems, Programmatic Approach, Feasibility 

The STAE is the key institution for administering the electoral process, from 
voter registration through voter education to the balloting and counting process. 
Its viability, efficiency and effectiveness, therefore, have a direct bearing on 
the sustainability of the electoral process. 

The STAE was heavily dependent on external financing and technical assistance to 
carry out its functions during the 1994 elections. While this in part reflected 
the weaknesses of Mozambique's human resource base, it was also due to the 
political sensitivities of the peace process that required basing staff 
assignments on a balance between RENAMO and FRELIMO affiliation rather than skills 
and competence. For future elections to run without advisors playing such an 
extensive role, the STAE will need to assess its technical and managerial skill 
needs and determine how to fill those positions with the appropriate individuals. 
Further, the STAE will need to develop systems for mobilization and re-training of 
the large cadre of temporary but experienced election workers--for civic 
education, registration, polling station administration, etc. 

In addition to the human resource constraints, the STAE has other serious 
organizational constraints (e.g., financial management) that must be addressed. 

(2) USAID's Comparative Advantage 

The-entire Mozambican electoral system was conceived as a temporary creation for 
the November elections. The lessons learned from this experience need to be used 
to create a permanent system. Both NDI and IRI worked closely with the STAE and 
National Election Commission (CNE) in preparing for the November elections and, 
thus, have Mozambique-specific as well as general expertise that lends the Mission 
a strong comparative advantage in this area. In addition, the International 
Foundation for Electoral Systems (IFES), which played only a minor role in 
Mozambique, has a proven record of competence and the respect of many African 

a governments in strengthening electoral legislation, election boards, and electoral 
processes--notably in Lesotho, Ethiopia and Malawi. 

(3) Consistency/Complementa+ity with Other Donors 

UNDP has been the primary donor (mainly as the administrator of an electoral trust 
fund for the 1994 elections) providing technical assistance to the STAE. UNDP has 
already begun plans to provide additional assistance to strengthen the STAE. In 
March 1995 a UNDP team arrived to help the STAE determine how best to continue its 
function for future elections. Norway has also stated its intention to assist the 
STAE, but its plans are still unclear. 

(4) Commitment of the GRH 

The GRM has stated its comitment to the holding of regular municipal and national 
elections and the need for a competent administrative body to oversee the process. 
It remains unclear, however, whether functions of the STAE will be incorporated in 
a new independent body under the direction of an independent electoral commission, 
or whether they will be absorbed into the Ministry of State Administration. 

(5) Partners and Delivery nechanisms 

~ s s h a n c e  for the STAE will probably be provided through grants to PVOs and NGOs. 
The nission also may seek short-term technical assistance through contracts. 

(6) Indicators 

1. Cost of elections per voter (based on official budgets) 



2. Percent of professional/skilled staff that are expatriates 

c. Sub-program Outcome 2.3.3 More Effective Uotambican NGO 
Voter Education Programs 

(1) Nature of Problem, Programmatic Approach. Feasibility 

To improve their understanding of the electoral process, voters need to hear the 
messages from multiple sources and particularly from independent sources they 
believe are impartial. In the 1994 elections, voters learned how to vote and 
about the significance of the election primarily from STAE's voter education 
agents. As a government entity (and in the future probably more directly under 
executive branch control than in 1994), the STAE lacks the indeqpdence needed and 
could have credibility problems with voters in future elections. 

Non-STAE voter education campaigns in 1994 were conducted primarily by 
international NGOs (e.g., the National Democratic Institute and the Priedrich 
Ebert Foundation) and the Catholic Church. It is difficult, ex post facto, to 
evaluate the effectiveness of these programs, but their,,coverage of the country 
was probably significantly more limited than the STAE's . To sustain 
independent sources for voter education, more Hozambican NGOs must get involved. 

Election-related nongovernmental organizations face the same problems as other 
NGOs: lack of financing, lack of organizational and financial management skills, 
and lack of strong technical skills. They have the additional challenge, as does 
the STAE, of having to remobilize experienced workers each time an election comes 
around. 

To increase the effectiveness of the voter education programs, assistance will be 
provided to strengthen the skills (technical and managerial) of the participating 
NGOs and grants will be provided to finance the voter education campaigns and 
strengthen the organizations. Since no Hozambican NGOs are yet certified as 
grant-worthy, additional assistance may have to be provided to address 
deficiencies identified. These activities will be implemented primarily in 
Zambezi and Nampula. 

(2) USAID's Comparative Advantage 

USAID's general comparative advantage in voter education has been demonstrated and 
strengthened in nearly every initial multi-party election held on the African 
continent. NDI in particular has demonstrated great capability in countries such 
as Namibia, Ethiopia, Ualawi, and South Africa as well as Uozambique in this area. 
In Uozambique, NDI fashioned a network of two hundred civic education trainers 
that conducted 8,939 sessions and reached over 1.8 million voters. This network 
is available for continued activation in support of future voter education for the 
exwcted local aovernment elections as well as for much needed broader civic 
edkation work.- In addition, USAID has strong relationships with other 
international NGOs and PVOs that have extensive exwrience in NGO develomrent. 
adult training, education and carnnunication in rural Africa. 

(3) Consistency/Complementarity with Other Donors 

Various donors--including Denmark, Finland, Priedrich Ebert Foundation, Italy, the 
Netherlands, Noway and Switrerland--have indicated their intention to help 

NDI, u n d a  a grant f m m  USAID, fielded MO v o t a  ducation mina (reaching 1.8 million p p k )  wbik thc STAE. operating m t h  
fun& provided by USAlD thmugh the UNDP. fielded 1.600 t a m  



finance municipal elections, including voter education, registration, materials, 
training and logistics. Denmark has specified its interest in supporting 
registration and civic education in Tete and Zambezi Provinces. The European 
Union, the largest donor in the 1994 elections, has yet to indicate how much of a 
role it will play in the municipal elections. Other details on what each donor 
will finance and how much they will provide will probably not be available before 
a budget for the elections has been issued. 

(4) Commitment of the GRJ4 . 
As noted previously, the government is committed to the electoral process. For 
the G M ,  however, the principle vehicle for voter education is, and will probably 
remain, the STAE. Nonetheless, there is no indication that the GRJ4 is opposed to 
other civic groups getting involved in voter education. 

(5) Partners and Delivery Mechanisms 

To achieve this Sub-program Outcome, assistance will be provided through PVOs and 
NGOs, both international and Mozambican. 

(6) Indicators 

1. Number of people reached by Mozambican NGO voter education programs funded by 
USAID/Haputo . by location 

by gender 
2. Percentage of ballots spoiled or blank 

10. Program Outcome 2.4: Qovernment Decentralized in Selected 
Districts 

a. Nature of Problem, Programmatic Approach, Feasibility 

In September 1994, the government proposed and the pre-election FRELIMO NationaI 
Assembly passed legislation providing for the devolution of government power and 
authority to elected municipal governments. It has the potential to make looal 
governments more accountable to the citizens of their districts and to be a 
platform for holding the central; executive branch more accountable as well. 

There are a number of constraints to the government's plans to devolve power from 
the central government to some municipalities. First, the Municipal Law leaves to 
later legislation by the Council of Ministers many of the details of how, where, 
and when this process will take place. Based on experiences with the intitial few 
districts, decentralization may extend to other districts that are determined to 
be able to implement these new responsibilities. 

Second, it must be determined that the districts identified will in fact be 
viable--financially and in human capacity--as municipal governments. The World 
Bank and the government are studying the viability of the initial eleven 
municipalities to determine how they need to be strengthened. SIDA is studying 
the viability of six rural districts in anticipation of future rounds of devolving 
authority to elected municipal governments. The studies by SIDA are also expected 
to serve as examples of what should be done in other rural districts. - 

Third, detailed plans, including budgets, for implementing the legielation are 
needed. Some of this will come frcin the World Bank and SIDA studies; other 
details are still being worked out. Fourth, while implementation of these plans 
will be dependent on donors and only in minor ways on government financing, it is 
not yet clear how much it will cost nor what is fully involved in implementing the 
legislation in each district. 



USAID/Maputo's role in this decentralization process will be at the national 
level--through policy dialogue and donor coordination, and targeted technical 
assistance and training--and at the municipal level--studies of viability, 
technical assistance and tralning for planning and implementation of the 
legislation. Depending on the financing required fpd concurrence with government, 
the strategy will focus on at least two districts, one in Zambezi Province and 
one in Nampula Province. 

There are still many open questions about when, where and how these activities 
will be implemented. Some of these answers must come from the Council of 
Ministers, and others from the studies being undertaken by the World Bank and 
SIDA. Consequently, support for the decentralization process must be flexible. 
In the event that the World Bank does not finance the implementation of the 
decentralization plans in the capital cities of Zambezi and Nampula Provinces, it 
may be necessary for the Mission to shift its focus to those cities to ensure that 
the decentralization process continues. 

b. USAID's Comparative Advantage 

Decentralization is a high priority in USAID's democratization programs, 
particularly as it supports the recently announced local government initiative. 
In this area USAID draws not only on the United States' long domestic experience 
with decentralization, but also on USAID's own experience and knowledge from 
decades of support for decentralization and strengthening local governments. 
USAID/Maputo is already involved in the Mozambique's decentralization through 
suppo-rt for the African American Institute's research on traditional authority 
structures and targeted training in public administration. USAID/Maputo also has 
access to in-house expertise in this area from REDSO/ESA which has been involved 
in local government issues (especially through the former RHUDO office) all over 
the east and southern African region. 

c. Consistency/Complementarity with Other Donors 

* The major donors supporting decentralization and the implementation of the new 
Municipal Law are the World Bank and the Swedish International Developnent Agency. 
The World Bank's "Local Government Reform and Engineering Project" will support 
municipal reform in five of the 11 urban municipalities slated for municipal 
elections in 1996. SIDA will support reforms of local administrative structures 
in six rural districts. Other donors have stated their intention to support the 
decentralization process, but ate waiting for greater clarification of what and 
where assistance is required. 

The Swiss Development Cooperation is assisting the Ministry of Health in its 
efforts to deconcentrate administration and management of health services from 
central to provincial and district health authorities. 

d. Commitment of the GRU 

In September 1994, the gover~lent proposed and the pre-election PRBLIMO National 
Assembly passed legislation providing for the devolution of government pover and 
authority to elected municipal governments. The legislation has many porerful 
detractors and its implementation is still dependent on the Council of Ministers. 
In the March 1995 Consultative Group meetings, the government reiterated that it 
was initiating a "progressive dscentralitation progru frcm the central government 
to the provincial and local governments.' It was further stated that "local 
governments have an important role to play in the delivery of basic social 
services, the maintenance of local infrastructure, the enforceuent of law and 



order, and the development of an environment conducive to private activities."" 

e. Partners and Delivery Mechanisms 

A combination of various types of partners and delivery mechanisms may be required 
to achieve this program outcome depending on how the process unfolds. The 
emphasis will be on providing training and technical assistance through 
institutional contractors and PVOs/NGOs. Limited commodities (e.g., Computers) 
may also be provided. 

f. Indicators 

1. Number of districts in Nampula and Zambezi Provinces to which authorities 
have been delegated and in which municipal elections held 

13. Strategic Objective 3.0: Use of Essential MCH/FP Services Increased 

1. Rationale 

Primary health care is a critical tool for enhancing human productivity. Healthy 
people contribute to increased economic productivity and increased participation 
in governance; they are also able to devote time and resources to the improvement 
of their own and their families' wellbeing. 

Women are the hub of the productive unit, especially in rural areas. According to 
the Ministry of Plan's 1992 Demographic Survey, about 70% of the active 
population, which is approximately 50% of the total population, is linked to 
agriculture. Slightly more than 50% of the active population are women. Almost 
all of them are either smallholder fanners or employed in agriculturally-related -_ activities. As food production, and consequently national food security, is 
primarily done by smallholders, productive women are essential for Mozambique's 
food security and economic growth. 

Women are not only the key family members responsible for feeding, supporting, and 
nursing family workers but they also have primary responsibility for caring for 
(or overseeing caring of) new family members, educating the children, and, at the 
same time, contributing a significant amount of the total physical family 
productive labor outside of the home. Time and work lost as a result of the 
woman's own illness and her children's morbidity and mortality directly threaten 
not only her own household's food security and income but also that of the 
country. 

2. Development Needs, Constraints, and Opportunities 

The years of war and drought have left most Mozambicans not only poor but also 
malnourished and often ill. Current estimates of infant, child (under five) and 
maternal mortality suggest that conditions here are among the worst in the world: 

Life expectancy of a newborn in Mozambique is 44/48 (male/female). 
0 The infant mortalitv rate is estimated at between 140 and 173 deaths per - - 

thousand births. 
The under-five child mortality rate La 280/1000. (In 1993 more than 400 
children died each day in Motbmbique3'. Mozambique- is one of only six 
countries in sub-Saharan Africa where under five mortality increased or 

TsIabSihing the Basis for ECOnomic and Social Developmat: Key Policio", p. 12. 

Y Gwemmenr of Mozambique and United Nations Children's Fund, "Master Plan of Operations: 1994-1998. 



failed to decline between 1975 and 1990.'~) 
The recorded maternal mortality ratio, based on mothers dying in health 
facilities, is 300 deaths per 100,000 births. UNICEF estimates the 
ratio at 1,&00 per 100,000, based on the Sentinel Community Survey in 
Mozambique. 

Rates of illness and disability are of course much greater. 

At all levels of health care, the health sector lacks the institutional, human and 
financial resources to deliver quality health services as well as an adequate 
information base upon which to make decisions and set priorities. These 
structural constraints make it difficult for the Ministry of Health (MOH) to 
translate health care policies into operational programs or services. This in 
turn makes it difficult for provincial governments and concerned NGOs to 
effectively implement programs at the provincial, district and caamunity levels. 

Access to health information and services, safe water, adequate food, and basic 
sanitation remains a major constraint to the sector. Even where facilities have 
not been destroyed, looted, or abandoned, services are limited and often 
inadequate. Many are without trained staff and basic amenities and supplies. On 
the operational side, all of the support systems require significant 
rehabilitation and/or upgrading. These include transportation, logistics, supply 
management, management information systems, and personnel management and 
supervision. As the MOH enters into partnerships with NGOs, private providers of 
health services and communities for the delivery of health care-services, the 
operational support systems will be further stressed in trying to coordinate the 
sector. 

3. USAID's Comparative Advantage 

USAID's comparative advantages are similar for all of the Program Outcomes and 
Sub-program Outcomes. yd particular note is the CDIE synthesis of findings about 
child survival programs which found that USAID has helped develop innovative 
low-cost institutional mechanisms to deliver basic lifesaving health services to 
mothers and children. In general, USAID'S comparative advantages in the health 
and family planning sectors lie in service delivery, hands-on problem-solving. 
being able to bring both bilateral and central funding to bear on problems, 
integrating public, private (for-profit and not-for-profit) and community-based 
participation, and being innovative and risk-taking. 

USAIDJMaputo enjoys these same comparative advantages in Mozambique. In 
particular, the Mission is strongly placed to develop alternative, innovative, 
low-cost service delivery models based on increasing the role of communities in 
delivery of health services and expanding the role of the private sector in 
partnership with the public sector and local cmunities. 

4. Potential for Sustainable Developnent 

With 100% of investment financing and 65% of recurrent cost financing coming from 
donors (including NWs), the issue of sustainability is very serious. Within the 

Gumcmmt of M m m b i q u z  Ik Siuulioo d WIW and Woam ca Mommbiqug. hfininry of Cmpcratna. Nalirml Phnaing 
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MOH's financing, almost 65% of the budget is spent on salaries, yet health workers 
receive appalling low salaries which is a major factor in the difficulty of 
attracting candidates for rural areas. And yet, in rural areas less than 30% of 
the population has access to adequate health care. Without special attention, 
Mozambique will find itself even more dependant on outside financial support for 
basic health services. 

sustainability requires that local health care providers develop their own 
resources and capabilities to operate effectively on their own. Given the 
projected economic growth rate, it is doubtful if the GRH will be able to even 
approach minimal sustainability in the medium (10-15 years) term. It is incumbent 
on the Mission, therefore, to seek innovative low-cost institutional arrangements 
which will contribute to achieving, even in the abysmal poverty environment of 
Mozambique, self-financing services. To this end, the Mission's strategy will 
focus on ways 1) to empower local communities to take responsibility for 
determining the level and mix of primary and preventive health care interventions 
appropriate for themselves and 2) to integrate effectively and cost-effectively 
public, private and local community health care resources. 

5. Indicators 

1. Percentage Children receiving DPT3 immunization 
2. Percentage Children receiving ORT in most recent diarrhea episode 
3. Percentage Women receiving at least one antenatal check at health facility 

before third trimester 
4. -Prevalence rate of modern-method contraceptive use 
5. Percentage Mothers breastfeeding exclusively durlng first six months of 

infant's life 

6. Program Outcome 3.1: Increased Supply of Quality MCH/FP Services 

Poor access to health services is the overriding constraint within the health 
sector. This has two important dimensions: the number and location of facilities 

* and the quality of services offered at facilities. USAID/Maputo will focus on 
increasing and improving the communities' role and responsibilities in the 
delivery of quality MCH/FP services, while still assisting the GRH in devising new 
approaches to service delivery which require community participation and 
involvement. The program may assist in facility rehabilitation (to the extent 
that this is not being provided by other donors or the GRH) and service 
improvement directly, but only as part of a broad-based community approach that 
maximizes nongovernment inputs. The Mission's assistance will also include 
facilitating communities in developing water and sanitation services and 
facilities, strong outreach programs, and a referral system that maximizes the use 
of all health resources in the province for MCHIFP. 

Indicators: 

1. Percentage of health delivery facilities with outreach programs 
2. Number of health facilities meetina basic aualitv standards 
3. Percentage of health facilities with activ; outrGach programs 
4. Number of health sites offerina essential obstetrical services 
5. percentage comnunities with sate water 

a. Sub-program Outcape 3.1.1: Increased Outreach to Communities 
and Improved Referral at All Levels 

(1) Nature of Problem, Programmatic Approaches and 
Feasibility 

If basic MCH/FP health coverage is to be obtained during these years, an 
aggressive outreach program to communities is essential. To the extent that 
outreach occurred and gaps in health delivery were filled during the civil 



disruption and purposeful destruction of health facilities, it was by 
nongovernmental organizations (NGOs and PVOs). This will continue to be the case 
for some time, and, as the health system becomes reestablished, the Mission 
expects that nongovernmental entities will continue to play an important role in 
the delivery of health services, particularly primary and preventive care. 

The Mission's health program will support the development of a strong outreach 
program in the focus provinces. This will be done through: a) supporting NGOs; 
b) supporting selected canaunities in defining their needs and resources for a 
community-based outreach program; c) supporting social marketing activities where 
possible; d) training of traditional births attendants (TBAs), traditional healers 
and other cannunity-based health providers; and e) supporting outreach from fixed 
facilities, regardless of which delivery system provides the facility, for IEC and 
immunization programs. 

~ecause most births occur at home, it is essential that- the entire adult 
population develop an awareness of proper nutrition, avoid harmful practices, 
recognize complications and where and how to access services in the case of actual 
complications. Information from other countries indicates that husbands, mothers, 
and mothers-in-law may be more influential in the decision to seek professional 
care when needed than a TBA. 

The Mission will also support the development of functional referral systems in 
the focus provinces to achieve the best use of existing facilities--from home and 
community efforts, to mobile service providers (e.g., TBAe and traditional 
healers), to health centers, clinics, and hospitals. Even though district 
hospital resources are scarce, they are frequently overused by clients whose needs 
should be treated at lower levels in the system. -- The design of referral systems will be consistent with the severe transportation 
and mobility constraints of both health providers and clients. Neither the 
donors, the government, NGOs, other private sector providers, or communities are 
likely to have sufficient resources to provide patient transport in the near or 
medium term. 

(2) Consistency/Complementarity with Other Donors 

Very few donors are involved in this aspect of MCHjFP service delivery. Swiss 
Development, Italy and ODA (through Save the Children/UK) are providing limited 
assistance, which is more focused on strengthening the central and provincial 
level MOH units. All of the USAID-financed PVO health programs include strong 
initiatives involving community-based health committees to complement and 
supplement the services provided by the GM. The Mission's strategy will 
complement the existing efforts, but will broaden the effort beyond just the 
Outreach Unit of the MOH at the central and provincial level. 

(3) Commitment of the GRU 

According to the GRU's sector plan, 'The Public health sector in Mozambique: a 
post-war strategy for rehabilitation and sustained developtent,' outreach and 
referral are clear priorities for the CRM. Although the Mission's strategy will 
help strengthen the GRn's outreach and referral program, it will go well beyond 
this. Although the sector plan does not daal with the relationships bet-n the 
public and private sector health care aervice providers, the noH has accepted that 
there is a role for private providers, both not-for-profit and for-profit. 
Therefore, as part of this strategy and the democracy/governance strategy, the 
Mission will help the GCRn reflect on the role of government and, by extension, the 
role of nongovernnlant organizations, including local camunities themselves, in 
the provision of health care. This process will help the GRH focus not only on 
deconcentration of authorities from the central ministries but also on devolution 
and spinning-off of responsibilities. 



(4) Partners and. Delivery Mechanisms 

Assistance will be provided through several mechanisms and with a range of 
partners. Major support for service delivery will be provided to PV0s and NGOs 
through grants and sub-grants. Some assistance will be provided, through 
technical assistance and training, for public and private sector service 
providers. Most of the assistance for communities will be provided through 
PVOs/NGOs, although some direct technical assistance in developing/refining models 
for empowering communities to take a greater role in their primary health care is 
possible. In addition, U.S.-based Cooperating Agencies, such as BASICS, 
Mothercare, SEATS and/or Pathfinder, will be involved in outreach and community- 
based service delivery. 

(5) Indicators 

1. Number of health delivery facilities with outreach programs 
2. Number of service provider person-days spent in outreach activities 
3. Number of births assisted by traditional birth attendants (TBAs) or other 

persons trained in providing assistance with delivery. 
4. Percentage of facilities with established and functioning procedures for 

referrals to/from community-based providers and provincial hospitals 
5. Number of clients appropriately referred and attending next-level health 

service facility 

b. Sub-program Outcome 3.1.2: More Health Facilities Equipped to 
Provide Essential Services 

(1) Nature of Problem, Programmatic Approaches and 
Feasibility 

The Mission's program will help ensure that basic MCH/FP equipment is available at 
key health delivery sites within the focus provinces. In general, this will 
entail assuring provision through the MOH's or other donor's resources of such 
things as essential drug kits, vaccines, first aid supplies, cold chain equipment, 
and storage cabinets or areas for securing supplies and equipment. To 
specifically improve services focused on maternal mortality, the Program will 
carefully target selected health centers, district hospitals and mid-level 
providers with physical upgrading of the facilities (cleaning up, providing basic 
equipment such as lamps/flashlights, providing basic supplies such as suture 
materials, antibiotics, sedatives and oxytocics, and training in life-saving 
skills). While the Mission's program will support the development of functional 
logistics and informational systems within the focus provinces for the management 
of MCH/FP supplies/commodities, a basic concern of the strategy is to help the NOH 
on a national level establish such logistic information for management systems. 
The intent is improve information for the management and guidance for the rational 
use of scarce resources. 

(2) Consistency/Complementarity with Other Donors 

Although there is a relatively large number of donors who are rehabilitating or 
refurbishing widely scattered health facilities, only rr few have important 
components that deal with equipping the facilities to ensure that the essential 
services can be provided. Through import support programs and some direct project 
support several donors finance MEDIMOC (the government monopoly pharmaceuticals 
importer). These donors include UNFPA, NORAD, SIDA, CIDA, and Swiss Developaent. 
UNICEF imports essential drug kits for the whole Country through the UNICEF 
procurement system. For the past four years, USAID has been the only financier of 
the program. In the past Italian Cooperation provided financing. UNICEF is 
seeking other donors in addition to USAID to finance the essential drug program in 
coming years. Non-pharmaceuticals are obtained through GRM financing and 
occasionally some import support funds. 



(3) Commitment of the GRM 

As the GRH is the primary supplier of non-pharmaceutical equipment and supplies, 
their commitment is very clear and strong. The sector plan recognizes that 
shortages in this area are extremely serious obstacles to making essential 
services available. 

(4) partners and Delivery Mechanisms 

The Mission will not only tap Global Bureau resources, such as the Rational 
Pharmaceutical Management Project (Management for Health Sciences) for logistic 
support, but will partner with PVOs/NGOs, the private sector (when possible), 
other donors and the MOH to achieve this Sub-program Outcome. 

(5) Indicators 

1. Number of facilities with appropriate equipnent for providing basic MCH/FP 
services 

2. Number of facilities with monthly stockouts of supplies and cmodities for 
providing basic MCH/FP services 

c. Sub-program Outcome 3.1.3: More Health Facilities with 
Trained Staff 

(1) Nature of Problem, Programmatic Approaches and - Feasibility 

In as many as 40% of the health facilities the only staff may be cleaning 
personnel or servants without any health or medical training. Health personnel 
were specifically targeted during the war and many were killed, fled to the cities 
or left the country. 

Getting personnel out to rural sites where physical security and basic amenities 
s are lacking will require special incentives, training and support systems. While 

there are training facilities at both the national and provincial level, these 
facilities too have suffered. USAID/Maputo will assist with the developnent Of 
appropriate standards of practice; the training of government and nongovernment 
providers and supervisors in the focus provinces, to ensure that they can use the 
appropriate standards of practice; and the provision of manuals and other 
supporting materials. 

(2) Consistency/Complementarity with Other Donors 

A number of donors are providing training, principally on-the-job training and in- 
service training to the NOH. Other than the World Bank, most have training 
programs focused on a province or on specific districts within a province. The 
Hission will pay special attention to donor coordination related t o  this Sub- 
Program Outcome, possibly taking a leadership role if the World Bank capacity- 
building component does not become more assertive. All PVOs/NGOs working in the 
health sector in Mozambique have relatively strong training programs which 
normally run the continuum from on-the-job training for TBAs and village activists 
to mid-level UOH and NGO personnel. 

(3) Cocnnitment of the GRX 

This is an area of assistance that ranks very high on the GRH's priority list. 
The MOH recognizes the marginal ccmpetency of many of its employees, and also 
recognizes the need for serious training for former RENAUO health workers. 

(4) Partners and Delivery Mechanisms 



While much of the assistance related to standards of practice will be provided to 
the MOH at the national level, training to meet those standards will be provided 
to provincial, district, local health care providers, and PVO/NGO and for-profit 
private providers. The Mission will deliver the assistance through bilateral and 
central projects (such as INTRAH or BASICS) and/or PVOs/NGOs. 

( 5 )  Indicators 

1. Number of facilities with personnel trained to provide quality HCHIFP 
services 

2. Percentage of service providers with traininglretraining that meets MOH 
guidelines 

3. Percentage of active TBAs, healers, and community health workers with 
traininglretraining 

7. Program Outcome 3.2: Improved Family Health Knowledge and Changed 
Behavior 

a. Nature of Problem, Programmatic Approaches and Feasibility 

In addition to lack of income, women in absolutely poor families are further 
constrained by their lack of knowledge and/or tradition from protecting themselves 
and family members. Because of this lack of knowledge, families fail to adopt 
rudimentary health and sanitary practices that would prevent illness and death, 
and they either fail to seek health care in life-threatening situations or seek it 
too late. In some areas, traditions that do not support good health practices 
exist and, in some instances, are contrary to those practices. 

With health resources 80 scarce, it is essential that families and communities 
themselves take appropriate actions to improve their environment, to practice 
preventive health care, and to provide, both within the home and at health 
facilities, basic curative health care. 

Most disease is prevented, identified, and managed in the home. Therefore, 
improving the knowledge, access, practices, and resources of the family and 
especially mothers to prevent and manage health is the single most cost-effective 
component of health care systems. There are two parallel aspects to this 
approach. One is to increase the capacity in the home to prevent and manage 
disease. The other is to enable the mother to recognize diseases which are beyond 
the competency of home care and seek assistance for those diseases, as opposed to 
accepting and tolerating them as being beyond intervention. Well-informed and 
organized communities can assist in educating and supporting parents to access 
health assistance beyond the home. 

Through the service delivery model that is appropriate for each of the three 
provinces, USAXD/Haputo will support a range of informational, educational, 
comnunication IIEC) and outreach activities to strenathen existing appropriate 
community and home.health behavior and to change inappropriate behavior by 
educatina conrmunit:ies and motivatina a ~ ~ r o w i a t e  behaviors. This XEC will be 
provided-through an outreach progr.& ah; f;cility-based, providing support for 
community education and training and motivating mothers in appropriate preventive 
health care, such as pre-natal care. Of particular concern will be proper 
nutrition during pregnancy, use of TBAs or other trained persons during delivery, 
exclusive breastfeeding for the first six months of an infant's life, both 
prevention and recognition of diarrhea and malaria and how to deliver appropriate 
home treatment, and, importantly, recognize when to seek more professional health 
care. The need for childhood immunizations must ba a key message that is 
recognized by communities and home health care providers. 

An essential corollary of this Program Outcome is that health assistance outside 
of the home is actually available. The Mission's program provides for this 
through training of TBAs, outreach activities, increasing the capacity of local 



health facilities, and supporting immunization programs. 

b. Consistency/Complementarity with Other Donors 

The focus of donor assistance to the health sector is on improving the HOH's 
service delivery. While several donors, such as UNICEF, Swiss Developaent, 
Spanish Cooperation, the World Bank and ODA (through SCF/UK), have IEC components, 
the behavioral changes necessary to empower the family and comnunity to take 
responsibility for improving the health environment are not the objectives of the 
education component. USAID-funded PVOs working in HCH/FP do have this as-one of 
their objectives. The Mission feels strongly that this should be a major 
component of the Uission's strategy to develop sustainable, cost-effective health 
care. 

Several other donors (UNICEF, WHO, UNFPA, the Dutch, SIDA, Italian Cooperation, 
Spain, and ODA) have programs that assist clinic-based case management. Houever, 
most of these efforts are limited to specific districts and/or health facilities 
within a district and are very small. While complicating coordination, 
USAID/Haputo will have a clear role in integrating behavior changes in both 
families and facilities on a provincial-wide basis (for the provinces in which the 
strategy will operate), as well as a possible role at the national level. 

c. Commitment of the GRM 

Although improving clinic-based case management is on the MOH's priority list, the 
sector plan is only concerned with the public sector and is thus silent on the 
need to change family behavior. In general, health education and IEC receive 
almost no attention within the HOH system. Nonetheless, in PVO/NGO-assisted 
health facilities at the district and provincial levels of the HOH, government 
health workers are engaged in changing family behaviors. 

d. Partners and Delivery Uechanisms 

USAIDlMaputo will achieve this Sub-program Outcome through grants and sub-grants 
to PVOs/NGOs and through technical assistance and training to the MOH for IEC and 
health education. BASICS, Mothercare and JHU/PCS are possible Cooperating 
Agencies. 

e. Indicators 

Percentage of households who know where MCH/FP services can be obtained 
percentage of households who used ORT in last diarrhea episode 
Percentage of households who know how HIV/AIDS is transmitted 
Percentage of households who know at least 2 family planning methods 
percentage of households who use key sanitary practices 
Percentage of households using safe water 
Maternal and child vaccination rates 
Percentage of women using antenatal services and trained TBAs 
Percentage of mothers using family planning services 

8. Progru Outcwe 3.3: Strengthened Provincial Management of XCHIFP 
Service Delivery 

Improved management skills and capacity in a11 channels for delivering health care 
services are essential, especially as Mozambique moves through the transition from 
operating with emergency aid to reestablishing its own systems to respond to the 
health needs of its population. Because the resources are so meager and the needs 
so great, yet basic, the Mission is focusing its program on areas large enough to 
have national impact but still close to service delivery. It is the preventive 
and basic curative delivery system from home to district hospital that is the 
focus of the Mission's program. Currently, coordination of the various health 
care providers and management of HOH resources for most district activities 



usually takes place at the provincial level. Over time the coordination between 
health care providers, including communities, is expected to devolve to the 
district level. 

There is strong synergy between the Mission's efforts to achieve this Program 
Outcome and the Decentralization and Role of Government Program Outcomes in the 
Democracy/Governance strategy. While the D/G strategy will focus its efforts on 
the devolution and/or spin-off of responsibilities related to provision of health 
services, this strategy will focus on the deconcentration of authority to the 
province and, ultimately for some activities, to the district. 

Within the three provinces, the Mission expects improved coordination of programs, 
resources, and personnel at the provincial level and in selected districts by the 
end of the strategy period. This coordination will include an effective 
consultation and coordination process with communities in selected districts in 
planning, budgeting, delivery of comnodities, training of health care providers at 
fixed facilities, and training of home health care providers. 

Indicators 

1. Scores on the Index of Health Management 
2. Regular coordination between provincial health authorities and service 

providers in rural facilities and communities 
3. Regular two-way consultation between community health committees and 

provincial/district health authorities 

- a. Sub-Program Outcome 3.3.1: Improved Planning and Budgeting 
Systems 

(1) Nature of Problem, Programmatic Approaches and 
Feasibility 

Another major constraint relates to weak planning, budgeting and management 
capacity within the MOH. The HOH faces serious implementation constraints from, * among other factors, the lack of adequate budget, inadequate human resources, 
relatively weak institutional capacity, a strong history of central planning, and 
a disconnect between planning and budgeting at all levels. The number and 
tremendous variations in size of NGO and donor programs with their consequent 
implications for budgeting and planning, puts the MOH into a reactionary position 
with respect to implementing the sector plan. 

The health sector also suffers from a critical recurrent expenditures gap for 
ensuring institutional strength in the delivery of health services. state 
budgetary constraints have severely limited the MOH's capacity to maintain the 
delivery-of health care services. -The uneven flow of donor aid and budget revenue 
also make budget planning difficult. Disbursement is further complicated by the 
MOH's inability to ensure either levels or timing of budget replenishment. 

The Mission program will support training for provincial and district leaders in 
olannina. includina takina into account services and resources orovided by 
nangove&nent providers, &dgeting and the use of information fbr problem- 
identification and solvina. In each of the focus orovinces. USAID/Maouto will 
continue to support the mhtidonor activities to ~tren~then.~rimary h;alth care 
decentralization, rehabilitate the provincial network of health services and 
training institutions and improve provincial management through the developnent 
and use of Provincial Management Plans. The Mission will help emphasize practical 
work-with-what-we-have plans in which objectives and targets are set, worked for, 
and reported. 

An important part of these exercises will be the involvement of the full NGO 
sector, to assist the government in perceiving the NGOs (and, as it emerges, the 
private sector) as part of the total health delivery system. This will help the 



government realistically establish priorities for its health delivery efforts and 
plan for the inclusion of nongovernment elements. The Hission's program will also 
support initial exploration of cost-recovery activities (through operations 
research) with such things as out-patient fees, costs for laboratory procedures, 
and essential drugs and other pharmaceuticals. 

(2) Consistency/Complementarity with Other Donors 

Through its existing Primary Health Care Support Project (656-0226) and support to 
NGOs (through the existing PVO Support Project (656-0217). USAID/Maputo is already 
a participant in the provincial planning process initiated by UNICEF (working with 
the MOH and assisted by the Swiss Developaent Cooperation, DANNIDA and Save the 
Children-U.K.) The Mission will coordinate closely with the Swiss Development and 
World Bank efforts at the national level in order to optimize the deconcentration 
of authority for planning and budgeting. 

(3) Commitment of the GRH. 

This has been an important priority toward which the GRM has been working. While 
some success has been achieved, much still needs to be done-- particularly in 
building provincial capacity to accept the responsibility and manage the 
resources--before the central ministry is completely comfortable with full 
deconcentration. 

(4) Partners and Delivery Mechanisms 

The Mission will deliver assistance to this Sub-program Outcome primarily through 
bilateral technical assistance, with limited assistance from Global Bureau central 
projects. - - 

(5) Indicators 

1. Number of annual provincial and district health implementation plans 
developed that include MCHJFP 

2. Number of provincial and district annual implementation plans incorporating 
activities of the nongovernment providers of health services 

b.. Sub-Program Outcome 3.3.2: Improved MCH/FP Data and 
Information System 

(1) Nature of Problem, Programmatic Approaches and 
Feasibility 

The lack of good information upon which to base management decisions is probably a 
worse problem in Mozambique than in any other sub-Saharan country. Because of 
scarce resources now and for many years to come, having a simple, flexible, cost- 
effective health information (HIS) and logistics management information system 
(LMIS) to provide good information for managing and making the best use of 
resources is very important. 

The Mission'm health program will assist with the developaent of a practical 
UCH/FP database and streamlining the existing HIS. This system will improve upon 
the preliminary work done in connection with provincial planning to reactivate 
health information systems in place before the war. In years two and t h e 8  of the 
program, this information system will provide much of the information upon which 
the annual implementation plans are based. Along vith the regularly reported 
information, the Xiseion's program will support operations research in order to 
answer managerial questions not answered by the regular reporting system. 
Information from the NGOs will gradually be incorporated into the EIS. A similar 
process will be followed in developing a LXIS. 

USAID/Maputo will also support two national demographic and health surveys to 



provide a baseline for decision-making about health priorities and against which 
to measure results. The first survey will draw upon a UNICEF survey for 1995 to 
measure child health and related behaviors. 

(2) Consistency/Complementarity with Other Donors 

As with planning and budgeting assistance, USAID/Maputo will need to coordinate 
with the relatively large number of donors and NGOs involved in health 
information. Unfortonately, there are few efforts among the donors to work with 
the GRH and other stakeholders to develop a simple, low-cost, flexible health 
information system. The Mission will continue to work with the World Bank, 
UNICEF, WHO, Swiss Davelopnent, the WOH, and NGOs such as Medecins sans Frontiere 
and SCF (UK) on common approaches to ~etting objectives and measuring results. 

(3) Commitment of the GRH 

The MOH and National Statistics Directorate of the Ministry of Finance and the 
Plan recognize the need for good current data in decision-making. It is at their 
requests that the Mission is working with G/HPN to carry out not only the two DHS 
but also to provide assistance to the national census through BUCEN. 

(4) Partners and Delivery Mechanisms 

As indicated above, the Mission will be coordinating and, at times, co-financing 
technical assistance and training. Although the Global Bureau resources will be 
critical to the DHS and census, the Mission will provide the bulk of the 
assistance (not necessarily the bulk of the resources) through bilateral project 
assistance. 

(5) Indicators 

1. Data from provincial-level MCH/FP health information system (HIS) and 
logistics management information system (LMIS) are regularly used in reports 
and planning 

2. Operational research is used to provide guidance in the provincial and 
district planning process 

c. Subprogram Outcome 3.3.3: Improved Supervisory Systems 

(1) Nature of Problem, Programmatic Approaches and 
Feasibility 

Mozambique faces severe health workforce constraints. Many of those who work 
within the health sector have limited training. They, as well as TBAs and 
community health workers, need supervision and help to carry out their 
responsibilities. Developing protocols, setting standards, and providing regular 
supervision are extremely important. Mozambique can afford even less than any of 
its neighboring countries to pay for unnecessary personnel, inappropriately use 
the personnel it has, or otherwise waate resources. 

For these reasons, the Mission's health program will focus on improving health 
worker supervision at the provincial level. This assistance will include, as 
needed, helping define health worker roles and standards of performance, 
developing doable supervisory systems and training both supervisors and more 
senior managers in how to use the system and the information it generates. 

(2) Consistency/Complementarity with Other Donors 

Although a number of donors (World Bank, UNICEF, UNFPA, SIDA, Italian Cooperation 
and oxfam/UK) are working to improve the delivery of quality health services 
through improvements in health personnel, very little is being done to improve 



supervision--and thus the accountability of district and provincial staff--and 
supervisory systems. The Mission will coordinate with donors at both the national 
level, to the extent that the replicable improvements are made, and the provincial 
levels to ensure that multiple systems are not created. While the focus of the 
system to be established will be on the MOH, because so much of the health care 
service delivery is financed through PVOs/NGOs, the Mission will ensure that 
cooperating PVOsINWs are associated with whatever system is developed. 

(3) Commitment of the GRN 

One of the specific measures the MoH proposes in its sector plan is establishing 
systems of regular supervision. 

(4) Partners and Delivery Mechanisms 

The Mission will primarily provide assistance through bilateral projects, but with 
selective use of central bureau resources such as RAPID. 

(5) Indicators 

1. Each person in the health system understands hislher own job description as 
well as those of the persons above and below himlher 

2. Standards of Practice (SOP) for MCHIFP are developed, taught, and 
distributed to all service providers 

3. A functioning system provides provincial-level supervision for comunity- 
-based service delivery 

H: Target of Opportunity: Humanitarian Relief and Food Security 

In addition to the exceptional circumstances of war, the 1992 drought, oil spills, 
the 1994 cyclone, and the return of almost six million refugees, internally 
displaced and demobilized, Mozambique is subject to frequent natural disasters. 
Drought is endemic in Mozambique. It is the rare year that passes without a 

s drought in one of the provinces. In most cases, the drought is also multiyear and 
occurs in more than one province. A major cyclone seems to hit with regular 
periodicity (about every 10 years). 

Thus, in addition to resettling the last of the returnees during the strategy 
period, the Mission anticipates having to deal with drought encompassing at least 
two provinces (500,000 to 1,000,000 people affected) each year and a major drought 
(4-6 provinces) or other natural disaster at least once. The Miss-ion will address 
the more major episodic droughts using a.combination of P.L. 480 Title I1 
Emergency and Office of Foreign Disaster Assistance resources. This assistance 
will be provided strictly on an emergency basis with disengagement within one 
agricultural/relief cycle. 

The more endemic drought-prone areas present a special challenge to the Mission's 
strategy, as do food security concerns about the absolute poor in Uaputo. Maputo 
is caapletely outside the strategy's geographic areas, while the &ought-prone 
areas fall largely outside the focum area of Strategic Objective 1.0 (Incane) and 
overlap only one of the areas of Strategic Objective 3.0 (Health). Most of the 
&ought-prone areas have historically been dependent on remittances (up to 50% in 
some areas) for food security. Given the natural resource base and climatic 
conditions, the households in these areas will always be dependent on off-farm 
sources of income. 

Until markets are working freely and well, food security in Maputo will be of 
special concern. At the moment, the developing markets are being distorted by the 
local purchases by donors of-almost half of the available surplus production. 
This has distorted the market and threatened the food security of the majority of 
the Maputo poor by depriving the market of the surplus and by forcing prices in 
Maputo well above inflation's impact (even at 71%). Until these distortions are 



removed and the markets are working more effectively and efficiently to deliver 
surplus domestic production to Maputo, the Mission's P.L. 480 Title I11 program is 
essential to assuring that serious malnutrition does not rise in Maputo. Because 
of the potential disincentive effect that Title I11 food might have, the Mission 
is closely monitoring prices and availability in Maputo markets and in production 
areas. 

Based on the availability of funding and exceptional need, the Mission may 
favorably consider well-planned, WO-implemented, potable water source projects 
(and their related community-based health IE&C component) and seed replacement 
projects which start up and phase out in less than three years, are well- 
conceived, tightly-planned income diversification projects. To the extent that 
such projects, which are more than emergency but less than fully developnental in 
nature, are funded, impact criteria similar to those applied within the rest of 
the Mission's strategy will be used in evaluating proposals. 

I. Other Activities 

In addition to the bilateral program, USAID/Maputo manages parts of two regional 
projects: the Mozambique component of the Regional Rail Services Support (RRSS) 
Project (690-0247.56) and the Policy Analysis and Assistance to SATCC (PAAS) 
component of the SADC Transport Efficiency Project (STEP) (690-0256.56). The RRSS 
is intended to improve the transport efficiency of the regional rail systems of 
Southern Africa. For Mozambique, although the rail system does not directly 
support the transport of goods, services or people between production sites and 
markets or between main urban areas, the rail corridors serve an important 
economic function providing sea access for Mozambique's landlocked neighbors and -_ the eastern Transvaal region of South Africa. Further, in support of the economic 
stability which is so necessary for the stability of south Africa, the rail 
linkages help the economic integration of the entire southern Africa region. 

The PAAS component of STEP furthers the ongoing efforts of SADC member states and 
the donor community to increase efficiency, reliability and competitiveness of the 
SADC surface transport system by reducing transport costs throughout the southern 
Africa region. Increased efficiency, achieved through the elimination/alleviation 
of policy and regulatory constraints, will increase the region's trade and product 
competitiveness. Although regional in nature, the project's success will have a 
direct positive impact on market access for Mozambique, thus contributing to the 
Mission's Strategic Objective 1.0. 

The Mission is also financing Mozambique's participation in the Cross-Border Trade 
Study. Relatively little is known and documented about the level of cross-border 
trade between Mozambique and its neighbors (South Africa, Zimbabwe, Malawi and 
Tanzania) or the effect of constraints to that trade. For the focus geographical 
areas of the first strategic objective, intra-regional tradewith Zimbabwe and 
Malawi appears to already be an important market network. The absence of data on 
the importance of trade between the strategy's focus areas and Tanzania and South 
Africa is a weakness in the market information system. Data on the extent to 
which policies and regulations are constraints to the developnent of market 
networks will help inform the Mission's policy dialogue with the GRM as well as 
SATCC's with its member states. 

As indicated in the discussion of the first strategic objective, the nission 
expects Mozambique to access the Southern Africa Enterprise Development Fund. 
Until both the Fund and Uoaambique have acquired more experience with the Fund, it 
is difficult to estimate the resources that will flow to Mozambique. In addition, 
although the scope of activities which will be offered through the proposed 
Democracy Center is yet unknown, the Mission expects that Mozambique will be 
interested in accessing some of those services (such as conflict resolution). 
Again, the level of participation is impossible to estimate. 



J. Key Assumptions and Assessment of Risk 

Exouenous Factors 

Peace will continue. 
Banditry in rural areas will be episodic but not infrequent. 
Well-travelled routes will have cycles of banditry. 
Localized droughts will continue as normal for Mozambique. 
Protectionism in Europe and U.S. will not worsen. 
Aid flows will suffer steady but modest decreases over period. 
Neighboring countries will suffer political and economic tensions as they reform, 
but will not deteriorate into serious civil unrest. 

Endouenous  actors 

Economic reform will continue with GRH largely gaining control of monetary policy. 
Oldliners will continue to impede but not stop economic and political reform. 
Private sector will respond to positive market signals. 

K. Consultations 

Although somewhat sidetracked by the need to deal with the imperatives of drought, 
demobilization, elections and reintegration, Mission consultations with its 
stakeholders and partners on the broad framework of a new strate'gy began in 
February 1992--before the end of the FY 1990-1992 CPSP or the beginning of the 
worst drought in a century and before the unexpected end of the war. As the 
exigencies of the Transition Program, and time and energy, permitted, the Mission 
pursued a consultative process using a variety of fora and methods: joint 
workshops with PVOs and the GRH; seminars with partner U.S. universities and local 
researchers; participation in GRH strategy development workshops; individual 
meetings with key GRH officials about the results of analyses and the evolving 
general framework; informal discussion groups with PVOs; GRH retreats; Mission 
retreats: in-house workshops with PVOs; meetings with the private sector; 
provincial trips to meet with provincial and district government, private sector, 
NGOs, community leaders; REDSO participation in Mission/PVO workshops; 
consultations with USAID/W both in Washington and in the field; joint working 
groups with PVOs; bilateral meetings with individual donors; roundtable with 
donors; etc. 

The consultative process directly and indirectly affected every rnajo; phase of the 
strategy developnent. The strategy goal and focus areas came directly out of the 
joint working PVO/Uission workshops. PVO participation on the working groups and 
review of the preliminary objective trees resulted in modification of the 
strategy, as did PVO review of the draft strategies. The seminars with partner 
U.S. universities and local researchers provided direct input into the Uission's 
analytical thinking on several key issues at critical points along the process. 
The GRH workshops and retreats provided forums for a two-way exchange of strategic 
thinking that was particularly valuable as the consultations happened relatively 
early in the strategy developnt process for both parties. Consultations with 
key donors, particularly with the World Bank, have helped to ensure compatibility 
and complementarity of strategies. 

L. Objective Trees 

See next four pages. 
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111. Action Plan FY 1995 - FY 1997 
A. Program Summary 

1. Overview 

In FY 1995, USAID/Maputo and Mozambique shift from their respective peace-related 
transition programs to the next phase leading toward long-term sustainable 
development. As was the case with the Mission's Transition Program, the Mission 
finds itself in a ntrong position to help Mozambique begin consolidating its 
transformation from a conflict-ridden, economically bankrupt country to a 
peaceful, economicnlly strong country capable of sustained development. The 
strategy the Mission has developed integrates Mozambique's developnent exigencies 
with USAID's sustainable developnent and USG's foreign policy objectives. 

During the FY 1996 - 2001 Country Strategic Plan period, USAID/Maputo will work 
with Mozambicans to improve governance through increasing and improving the 
accountability of the government and forging a more democratic society. At the 
same time, as a sine qua non to help insure the sustainability of this societal 
transformation, the strategy proposes to increase rural household income and 
economic growth. And finally, the Mission proposes to reduce the deaths and 
morbidity of children and mothers which not only make life short and full of 
misery but also compromises the ability of Mozambicans to participate in and make 
decisions about a better future. 

This longer-term country strategic plan builds on successful elements of both the 
FY 1993-1995 Transition Program and the earlier FY 1990-1992 development program 
as well as boldly moving in new directions. 

-_ 2. Overall Progress 

Please refer to the FY 1993194 Assessment of Program Impact for a review of the 
Mission's overall progress in the Transitionprogram. Progress on the FY 1990- 
1992 CPSP is encapsulated in Part I Section F. 

B. Assistance Activities 

The following tables show the financing of each strategic objective by source of 
financing and fiscal year for the period FY 1995 through FY 1997 and for each 
fiscal year the list of activities through which the financing and assistance will 
be provided. 

1. Strategic Objective 1.0 Rural Household Income Increased in 
Targeted Areas 

a. Program putcome 1.1. Increased Access to Markets (FY 95-97: 
$71,630,000 DFA; $725,000 DA; $26,700,000 PL 480 Title 111; 
and $15,442,000 PL 480 Title 11) 



Contributing to achievement of this Sub-program Outcome are: road rehabilitation, 
institution-building, private road maintenance capacity developnent, policy 
dialogue related to market entry and access to markets, financial markets, 
dissemination of market information, among other activities. 

- Private sector support Progrm - Market Kffiei-ncy and 
(656-0208) (2 yr.) Devalopent (656-0223)(WA) 

- Privet= sector - W k e t  Kffici.ney md - -k.t Lffisi.ncy md 

Support/Technic~l usi.t.nca (656- Developant (656-0224) (PA) Dad-m (656-0224) (PA) 

0218) (2 yrs) - Rural kc... Pro+& 1656-02321 - aural w s s  pmj-ct (656-02 
~~ ~ - .  - aural Aceens Project (656-0232) 

(1 yr) - p r o g r ~  ~ev.l~y-nt lad support 
- - (656--1 

(656-0510) - An.&$ (656-AnA.9) ( 7  yr.) - B~PUI Dm (656-MUU 
Ihitiativ. for south-rn Afriu (6 - a-n nemouree Dev. Proj. (656- yr.) -1nitiativ. for Soothem M r i s r  

BRDI) (7  Yr.) 

- Program Dtvelopcnt and support 
(656-0510) (7 yzs) 

b. Program Outcome 1.2 Rural Enterprises Expanded 
(FY 95-97: $20,231.000 DFA; $1,725,000 DAF; and S2,206,000 PL 
480 Title 11.) 

Contributing to the achievement of the this Program Outcome are activities such 
as: entrepreneurial training, strengthening of small and microenterprises and 
associations, mobilization of rural savings and capital accumulation, storage 
technology, policy dialogue to enhance business formation, and tax reform. 

- Private Sector Support Program 
(656-0208) ( 2  yrs) 

- Private Seaor 
supportl~achnical Assistmso (656- 
0218) (2 yr.) 

- program Developent and support 
(656-0510) 

- W k o t  Efficiency and 
Daelopsnt (656-0223) ( W A )  

- k k e t  Kff i s i m y  .nd 
Developsnt (656-0224) (PA) 

- P V O  I1 (656-0229) (6 yr.1 

- Progru Dw.lepant md Support 
(656-0510) 

- Iaitiati- for *them Afri 

c. Program Outcome 1.3 Increased Agti~ltural Output 
(FY 95-97: $20,055,000 DPA; $1,900,000 DAP; and $4,412,000 PL 
480 Title 11) 

Contributing to achievement of this Program Outcome are activities such as: farm 
management and technology transfer, institutional strengthening for monitoring and 
statistical data collection, strengthening input mrketa, and policy dialogue on 
land tenure security and other land issues. 



- lurkst Efficiency and 
Development (656-0223) (NPA) (6 
Yr. 1 

- lurk& Efficiency and 
Developlent (656-0224) (PA) (6 
yr*) 

- narket Efficiency and 
Development (656-0223) (NPA) 

- private sector 
support/Technisal Assistance (656- 
0218) (2 yr.1 

- PVO 11 (656-0229) (5 YrSl 
- lurkct Efficiency and 
Development (656-0224) (PA) 

- PVO 11 (656-0229) 

- ~ur.1 Insme (656-0233) - PVO I1 (656-0229) 

a .  Program Outcome 2.1 Government Role in Social Services and 
Economic Management Publicly Debated 
(FY 95-97: $1,675000 DFA and $1,800,000 DAF) 

2. strategic Objective 2.0 Government More Accountable to Citizens 

Contributing to achieving the Program Outcome are activities which facilitate 
government and nongovernment review of the role of government; and provide 
training and technical assistance to address technical issues. 

- Private Sector Support Program 
(656-0208) (1 yrl 

1 

- Democratic Initiatives I1 (656- 
0230) (6 yrs) 

FY 1997 

$ 6,660,000 

$ 1,000,000 

$ 7,660,000 

Development Fund for Africa 

Development Assistance 

P.L. 480 Title I11 

P.L. 480 Title I1 

Total Strategic Objective 

- ~emocratic Initiatives I1 (6 
0230) 

- Private Sector 
SupportlPechnical As*istanse (656- 
0218) 

FY 1995 

$ 3,434,000 

$ 400,000 

S 3,834,000 

- Human Xemource. Development 
(656-WA) 

FY 1996 

$ 7,240,000 

S 1,000,000 

$ 8,240,000 

- -1-nting Policy Chmgo 
(690- ) ( 3  yrs) 

- Inplementing Policy Change 
(690- ) - Impluenting Policy 

(690- ) (3' yra)  

b. Program Outcome 2.2 Sustained Informed Public Debate on 
Public Policy (FY 95-97: $4,034,000 DFA; $600,000 DAF) 

(1) Sub-Program Outcome 2.2.1 Increased Transparency of the 
Budget Process and Land Allocation Process (FY 95-97: 
$405,000 DFA) 

Activities which contribute to achieving this Sub-Program Outcome include: policy 
dialogue, conditionality, technical assistance and targeted training. 



- private sector Supp~rt Program - private sector supp" program - mrket ~f ficieny rad 
(656-0208) (1 yr) (656-0208) (1 yr) Developenr Progr- (656-02231 

INPA1 
- Private Sector - mrket Efficiency and 
s~ppo*/nchnic~l Assi.tulca (656- ~.vel-nt program 
0218) (2 yr.1 (656-0223) (SPA) 

- u k - t  Zfficiency LDd 
~me1ops.t Progru (656-0220 
(PA1 

- -=.tic 1niti.tivem 11 16 
0230) 

( 2 )  Sub-Program Outcome 2.2.2 Improved Analysis of 
Government Po l i c i e s  (FY 95-97: $2,914,000 DFA; 5300,000 
DAF ) 

A c t i v i t i e s  cont r ibut ing  t o  achievement of t h i s  Sub-Program Outcome inc lude  among 
o t h e r s  s trengthening NGOs which analyze and debate publ ic  pol icy  and es tab l i sh ing  
a documentation and ana lys i s  center  t o  support t h e  National Assembly. 

- Private Sector 
support/hchnical Assi.tanse (656- 
0218) (2 yr.1 

- xukst Efficiency *nd 
~evslopcnt Program (656-02231 
(UPAJ 

- mrket Efficiency and 
hvelopent Progrm (656-02241 
(PA1 (6 Yr.1 

- u k e r  Efficiency and 
Dcvrlopsnc Progrc. (656-02231 
INPA1 

- mrket Efficiency and 
~ e v d - n t  Program (656-02241 

(3) Sub-Program Outcome 2.2.3 Broadened Exchange of 
Information, Analyses and Opinion 
(FY 95-97: $715,000 DFA; $300,000 DAP) 

Th i s  component of t h e  s t r a t e g y  w i l l  undertake a c t i v i t i e s  which s t rengthen NGOS 
which disseminate information and which support publ ic  pol icy  debate. 



c. Program Outcome 2.3 More Sustainable Electoral 
(FY 95-97: $7,270,000 DFA) 

(1) Sub-Program Outcome 2.3.1 More Capable and 
Representative Political Parties (FY 95-97: $450,000 DFA) 

Activities contributing to achievement of this Sub-Program Outcome will strengthen 
political party constituency-building and campaign skills. 

- -ratis Initi.tivss 11 1656- - --*.tic ~nitiatives 11 16  
0230) ( 6  yrs) 0230) 

(2) Sub-Program Outcome 2.3.2 STAE More Capable of 
Sustaining Administration of Elections 
(FY 95-97; $1,245,000 DFA) 

Among the activities contributing to achievement of this Sub-Program Outcome are 
those which: strengthen the STAE's human resource base and managerial systems; and 
which promote the use of more cost-effective methods of implementing elections. 

- Democratic initiatives (656- - Damoczatis Initiatives IT (656-  - ~emocratic initiatives 11 (6 
0227) (2 yr.) 0230) ( 6  yZs) 0230) 

(3) Sub-Program Outcome 2.3.3 More Effective Mozambican NGO 
Voter Education Programs 
(FY 95-97: $5,575,000 DFA) 

To achieve this Sub-Program Outcome, the Mission will finance among other 
activities those which strengthen the technical and administrative skills of 
participating NGOs and voter education programs implemented by Mozambican NGOs. 

- Waosratic Initiatives 11 (656- - DCm~c~atic Initiative. I1 (6 
0230) 16 yrs) 0230) 

d. Program Outcome 2.4 Government Decentralized in Selected 
Districts (FY 95-97: $4,355,000) 

To achieve this Program Outcome, the Mission will undertake activities which 
support the decentralization (devolution) process at both the national and 
eelected district levels. 



3. Strategic Objective 3.0 Increased Use of Essential MCH/FP Services 
in Focus Areas 

a. Program Outcome 3.1 Increased Supply of Quality HCH/FP 
Services (FY 95-97: $12,297,000 DFA; 51,220,000 DAF; 
$2,417,000 PL 480 Title 11) 

(1) Sub-program Outcome 3.1.1 Increased Outreach to 
Communities and Improved Referral at All Levels (FY 95- 

- 97: 58,125,000 DFA; 51,220,000 DAF; $10,094,890 PL 480 
Title 11) 

Among the activities which the Mission will undertake to achieve this Program 
Outcome are: helping traditional healers networks, training and supervising TBAs, 
establishing community-based health committees, improving clinic-based outreach 
programs, IEC directed at mothers and other community adults, developing 
appropriate referral systems, and operational research to monitor the referral 
system. 

Z 

- Pvo support (h56-02i7) (2 yrs) 

- primary ucaith care support 
(656-02261 3 yrsl. 

- PVO S u p p R  (656-0217) 

- P r i Y y  Uealtb Ure Support 
(656-0226) 

b. Sub-Program Outcome 3.1.2 More Health Facilities Equipped to 
Provide Essential Services (PY 95-97: 51,108,000 DPA; 
$2,000,000 D M )  

The Mission will help ensure that basic MCH/FP equipent (such as essential drug 
kits, vaccines, first aid supplies, cold chain equipent, and storage cabinets or 



areas for securing supplies and equipment) is available at key health delivery 
sites within the focus provinces; improve services focused on maternal mortality 
at selected health centers, district hospitals and mid-level providers with 
physical upgrading of the facilities (cleaning up, providing basic equipment such 
as lamps/flashlights, providing basic supplies such as suture materials, 
antibiotics, sedatives and oxytocics, and training in life-saving skills); and 
develop functional logistics and informational systems within the focus provinces. 

FY 1995 

- PVO support (656-0217) (2 yr.) 

- ~ r i u r y  ~ealth c a n  support 
(656-0226) 

- PVO 11 (656-0229) (6 yra) 

- PDS (656-0510) (1 yr) 

- Human Resource Development 
(656-Hm) (7 yrs) 

- HCIS (MSH) (936-5974.08) (6 
Yrs) 

- Pvo support (656-0217) - Priury Health Care Support 
(656-0226) 

Privry Health Cars Support (656- 
0226) - PVO 11 (656-0229) 

- PVO 11 (656-0229) - PHC Services (656-0231) (5 y - ArUlS (656-Am) 

- ATLLS (656-Am) -  man Roeource Development 
(656-HRDA) - Human Resource Development 

(656-HRDA) - HCPS (MU) (936-5974.08) 

- HCPS (MSH) (936-5971.08) 

c. Sub-program Outcome 3.1.3' More Health Facilities with Trained 
, Staff (FY 95-97: $2,464,000 DFA) 

USAID/Maputo will assist with the development of appropriate standards of 
practice; the training of government and nongovernment providers and supervisors 
in the focus provinces, to ensure that they can use the appropriate standards of 
practice; and the provision of manuals and other supporting materials. 

- Primary Health Care Support 
(656-0226) (3 yra) 

- PVO Support (6564217) 

- priury Health Care SupPo* 
(656-0226) 

- primary ~eaith care Support 
(656-0226) 

- W O  I1 (656-0229) 

- A m  (656-A-) 

- n-n ~esoursos Development 
(656-HRDA) 

- BASICS (936-6006) ( 4  yra) 

4. Program Outcome 3.2 Improved Family Health Knowledge and Changed 
Behavior (PY 95-97: $5,987,000 DFA; $2,000,000 DAF; and $4,972,110 
PL 480 Title 11) 

USAID/Maputo will support a range of IEC and outreach activities; strengthen 
existing appropriate community and home health behavior and change inappropriate 
behavior; provide information on nutrition during pregnancy, use of TBAe other 
trained persons during delivery, exclusive breastfeeding for the first six months 
of an infant's life; both prevention and recognition of diarrhea and malaria and 
how to deliver appropriate home treatment; recognize when to seek more 
professional health care; and the need for childhood immunizations. Mission's 



program provides for health assistance outside the home through training of TEAS. 
outreach activities, increasing the capacity of local health facilities. and 
supporting immunization programs. 

- PVO Support (656-0211) (2 yrs) - PVO Support (656-0217) - ~ r i Y r y  Health Care Support 
(656-02261 - Primary Health Care Support 

(656-0226) (3 yr.) 

- -0 I1 (656-0229) (6 yrs) 

- PliYry H..lth crrs support 
(656-0226) - PVD I1 (656-0229) 

- PVO I1 (656-0229) - - (656-NlS) 

5. Program Outcome 3.3 Strengthened Provincial Management of HCHIFP 
Service Delivery (FY 95-97: $ 1,988,000 DFA; 5853,000 DAF) 

a. Sub-Program Outcome 3.3.1 Improved Planning and Budgeting 
Systems (FY 95-97: $495,000 DFA) 

- Plhary Health Care Support 
(656-0226) (3 yrs) 

- Primary Health Care 
support(656-0226) 

- PE(.W Health C u e  Support 
(656-0226) 

- PHC Semices(656-0231)(5 yrs 

b. Sub-Program Outcome 3.3.2 Improved MCH/FP Data and 
Information System (FY 95-97: 5998,000 DFA; 5853,000 DAF) 

The Mission's Health Program will assist with the development of a practical 
MCH/FP database and streamlining the existing HIS; and will also support two 
national demographic and health surveys 

FY 1995 PY 1996 FY 1997 

- PVO support (656-0217) (2 yrs) - Pvo support (656-02111 - Privry Health C u e  Supp~rt 
(656-0226) 

- P r h y  Aealth Cu- Support - P r i v y  H..lth Cu* Support 
(656-0226) 3 yr.1 (656-0126) - PP0 11 (656-0229) 

- H-n R.SOUZC. Dwdopllent - PVO 11 (656-0229) (5 yr.1 - PBC MN~c.. (656-02311 (5 y 
(656-ImDA) (7 yr.) - Ryln R..OUrc. D.s.1opnt. - - b- O m 1 q u n t  - SCcEU (936-3046) (4 yrs) (656-PLDI) (656-HPIU) 

- DBS (936-3023) (4 yr) - m (936-3046) - - (936-3046) 
- Dllb (936-3023) - DES (936-3023) 

c. Sub-Program Outcoma 3.3.3 Improved Supervisory Systems (FY 
95-97: 5495,000 DPA) 

The Hission's health program will focus on improving health worker supervision at 
the provincial level. This assistance will include, as needed, helping define 



health worker roles and standards of performance, developing doable supervisory 
systems and training both supervisors and more senior managers in how to use the 
system and the information it generates. 

- Pr imary  ~ e a l t h . C u e  S u p p o r t  - Pr imary  Wealth C a r s  Support - pr imary  ~ s a l t h  c a r e  Suppor t  
(656-0226) ( 3  yr.) (656-0226) (656-0226) 

- PHC S e ~ i c . .  (656-0231) ( 5  y 

C .  Resource Requirements 

1. Program Summary 

The following table shows the program summary (from the draft Table I of the FY 
1997 Budget Planning Document). 

Table I : Appropriation Suynary ($000) 

PY 1997 
Reques t  

$65,410,000 

- 
Account 

susrainible 
D e v e l o p s n t  A s s i s t a n c e  

D e v e l o p a n t  Fund for 
Af t i c .  

G l o b a l  Environment 1 5  l .467.000 1 $ 0 1 S O  1 - 5 0  II 

PY 1994 
~ctw.1 

$33,200.000 

Fund 11 $ 0 

S31.700.000 

s u s t a i n a b l e  Developanent 
Themes 

PY 1995 
Ee t imated  

$30,725,000 

$ 783,000 

$50,220,000 Economic Growth 

h o c r a t i c  
p a r t i c i p a t i o n  

PL 480 T i t l e  111 1 $15,000,000 1 $ ~,ODO,OOO $10,700,000 1 $ 8,000,000 I 

FY 1996 
P lanned  

$64,630,000 ---- 

$29,942,000 

$67,700,000 $25,233,000 $18,346,000 

P o p u l a t i o n l n e a l t h  

Economic S u p p o r t  m n d  

*is20 L -11 Snt. Dev. 

PL 480 T i t l e  11 

2. Operating Expense 

$ 4,630,000 

$ 6,100,000 

For the purposes of this strategy document, the Mission has estimated resource 
requirements based on information sent to USAIDIW as part of the FY 1995 and FY 
1996 Budget Planning Documents. For PY 1997, the Mission has made a few general 
assumptions to arrive at a pragmatic interim budget. As the FY 1997 Budget 
Planning Document is expected to be completed within the next 6-8 weeks, the 
Mission will incorporate the final resource numbers by annex at that time. For 
review purposes, however, the Mission projects the following aggregate budget. 
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USAID/Haputo OE Requirements FY 1995 - 1997 ($000) 

FY 1995 

FY 1996 

There will little or no savings in reducing staff levels as a result of a lower 
program size because of the cost of early transfers. The Mission has also been 
unable to project the additional costs of the switching to the re-engineering 
system of program management and implementation. 
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The following table shows the attribution of FTEs by strategic objective 
fiscal year. 
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4. USAID/W Technical Support 

TOTAL FTES 17 

For FY 1995-1997, illustrative requested Global Bureau technical support has been 
included in Section 111. B. Assistance Activities under each sub-program outcome. 
For each program outcome and sub-program outcome, the estimated Global Bureau 
budget contributions are listed, in the aggregate for the three years, as DAF 
sourced financing in parentheses after each sub-section heading.' Upon approval of 
the strategy, a preliminary implementation plan for each results package will be 
developed by the Mission. Upon completion of those plans, the Mission will 
contact the appropriate Center to begin negotiations for the actual contribution 
for FY 1996 and, where possible, for FY 1997. Upon the conclusion of the 
negotiations, multiyear Memoranda of Understanding will be executed. 

In addition to the support from the Global Bureau Centers, the Mission is 
requesting technical assistance from the Africa Bureau and PPC/CDIE/PME for 
refining and finalizing a monitoring and evaluation reporting system immediately 
after strategy approval. The Mission anticipates a second HER team visit in FY 
1997 after one full year of implementation of the MER and submission of the first 
Assessment of Program Impact for the new strategy (as opposed to the transition 
program). 

17 

D. Other Donor Programs 

Please see in Part XI the subsection on donors in each strategy summary section. 
See also tables in Annexes 1, 2 and 3. 

17 

E. Monitoring and Evaluation Reporting (MER) Plan 

1. General 

18 

Over the last two years, USAID/Maputo has invested considerable staff time and 
additional resources into strengthening its ability to monitor and report on the 
impact of USAID assistance provided during the FY 1993 - FY 1995 Transition 
Program. The challenge for the FY 1996 - FY ZOO1 strategy period will be to 
continue monitoring program impact through qualitative, descriptive data while 
strengthening the base of quantitative, statistically meaningful data sources. 
Given the dearth of good statistical data in Mozambique, increasing the use of 
quantitative data in program impact monitoring may require a significant 
investment of program funds. 

The types and sources of data required to monitor the new program vary widely . 
between the three strategic objectives. The rural income strategy will require 
periodic household and business surveys, combined with continued monitoring of and 
research on market activity and data from routine government road surveys. The 
health strategy will rely heavily on baseline and endline demographic and health 
surveys, interim household surveys in target areas, and Ministry of Health 
statistics and grantee reports. The democracy strategy indicators, in contrast 
with the other two strategic areas, are more qualitative, based on focus group 
research, government publications, and reporting in the independent media. As the 
WER plan is refined, following approval of the CSP, more attention will be given 
to how to monitor impact at the goal level as well as the synergies between the 
three objectives. 

h 15 18 17 15 



Primary responsibility for financing and gathering these data will shift from the 
Office of Program, Planning and Analysis (PPA) to the offices charged with 
implementation of the three strategic objectives. However, there will continue to 
be need for an impact monitoring and evaluation specialist in PPA to coordinate 
and review the monitoring and evaluation efforts in the three areas, manage 
implementation of monitoring activities that cut across strategic objectives, 
identify and analyze cross-cutting impact, and prepare reporting on the Mission's 
program impact. It is likely that the position will require OE funding or may be 
split-funded between the three strategic objectives. 

The preliminary tables for the proposed MER plan can be found in Annex 4 to this 
CSP. The Mission will be seeking assistance from AFR/DP and CDIE to field a 
Monitoring and Evaluation Reporting team in late June. With the help of this KER 
team, the Mission will finalize the KER plan and begin monitoring implementation 
of the new strategy. For FY 1995, however, the primary strategy in effect is 
still the Transition Program. The next Assessment of Program Impact, therefore, 
will focus primarily on reporting additional impact from that strategy. Not until 
FY 1996 will the Mission report on impact from this new CSP. 

F. Alternative Programming Scenarios 

The strategy scenario that has been presented in this document is based on several 
assumptions-about available funding and Africa Bureau allocations based on its 
Performance-Based Budgeting exercise. The most important two assumptions are that 
the Development Fund for ~frica funding levels wili continue at levels similar to 
those between FY 1990 and FY 1995 and that the DFA will continue in some form or 
that the Agency will protect the resource level needed to make a difference in 
Africa. Another assumption is that, to the extent resources are reduced to pre-FY 
1990 levels (but post-FY 1988), the Bureau will make the hard decisions to focus 
the majority of its resources on six to seven performers. Based on its 

S performance over the last seven years, the Uission fully expects that Uozambique 
will be one of the six or seven focus countries. 

However, the Mission has prudently projected two alternative scenarios based on 
different degrees of DFA resource constraints: one at $36 million and one at $27 
million. Although projections are presented only until PY 1997, the Mission has 
budgeted for the whole six years of the strategy. 

The programmatic changes between the $60 million and the $36 million are fairly 
subtle. In terms of allocations against strategic objectives, the Mission 
determined that it had two choices: ' reduce the results being sought within 
selected Program Outcomes or eliminate a strategic objective. In the Hission's 
analysis, the selected Program Outc-s and Sub-program Outcomes were subjected to 
a fairly rigorous "necessary/sufficient' review. Eliminating a Program Outcome or 
Subprogram Outcome, then, was not an easy option. 

There was a strong inclination in parts of the Mission, at the $36 million level, 
to eliminate a strategic objective and fonts resources on the two most impartant 
strategic objectives (income and governance). Given the Agency's reality of child 

. survival earmarks, however, and the shocking ~aortality rates, the nission 
considered reducing the results it expected from the strategy. The nission 
identified several impacts from reducing the non-project assistance: 1) 
significant reductions in the foreign exchange available to the private sector, 
with the consequent slow down in investment and growth; 2) rather significant 
reductions in available revenues to finance the social sectors, which might 
counteract the gains from the project investments in child survival; 3) reductions 
in U.S. imports; and 4) a possibly less influential role in economic policy 
dialogue. While gravely concerned about these impacts, the Mission 
concluded that, at least in the first couple of years of the strategy, it might be 



able to compensate by slightly shifting staff resources to the policy dialogue 
activities of the income strategic objective. The Mission would also shift 
resources within the MCH/FP strategy to provide greater emphasis on finding models 
for increasing communities participation in decision-making about health care 
service delivery, and less on MOH institutional constraints. Any savings from 
this shift, would be applied to the income strategic objective to compensate for 
the 'loss of NPA. 

At a $27 million budget level, the hard decisions become easier. The MCHIFP 
strategic objective is eliminated. Without economic growth and commensurate 
growth in income, and political stability, Mozambique's fragile peace and 
stability would not last the period of the strategy. 
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I. Background 

A. Economic Overview 

1. Pre-independence Period 

After initially establishing settlements in Uozambique, primarily along the 
coast, the Portuguese attempted to control the large indigenous states that 
dominated the interior in the latter half of the sixteenth century. The two 
major indigenous powers were brought under Portuguese domination by the end of 
the 1630s which allowed Portugal to distribute land to white settlers in the 
form of prazos (land grants), which were intended to serve as the basis of a 
permanent European presence. The expansionist policy of the Portuguese was 
relatively successful until the latter half of the seventeenth century when 
rekindled resistance to the European invaders led to the expulsion of the 
Portuguese from all but a few coastal areas. This situation continued for 
roughly the next two centuries. In spite of repeated armed expeditions, the 
Portuguese controlled no more than a small radius of a few kilometers around 
each of their coastal settlements. 

Some of the economic characteristics of modern Uozambique were clearly present 
throughout most of the precolonial and colonial periods. First was the 
importance of primary commodity exports to the outside world. Gold was 
dominant during the sixteenth and seventeenth centuries and ivory became more 
important thereafter. Second was the role of Mozambique as a supplier of 
labor. The slave trade grew to become by the beginning of the nineteenth 
century the most internationally important economic activity and remained 
important even after the official abolition of the slave trade in 1836. 
Exports of laborers continued into the twentieth century in the form of mine 
workers for South Africa, for which the colonial government, not the workers 
themselves, received payment in gold. 

After the Portuguese achieved the subjugation of indigenous states in the 
twentieth century, several policies were designed to force Mozambicans to work 
as contract laborers off-farm. Taxes, which could only be paid in cash, were 
an effective means of forcing the population into wage labor. In addition, 
production requirements for cotton and rice forced those remaining on the farm 
into the cash economy. Closely controlled at all stages by the colonial 
authorities, these crops were intended to provide food and raw materials for 
Portugal, which monopolized the production of manufactured goods. 

An important aspect of the Portuguese regime, and one that has had profound 
effects in the period after independence, was the extreme reluctance of the 
authorities to provide or allow any education or training of Uozambicans 
beyond a very basic level, as well as their.policy of restricting all jobs 
requiring even minimal skills to Europeans. 

The reliance of Uozambique on labor remittances and service payments for the 
balance of payments was a structural characteristic of the colonial parid 
that foreshadowed the need for structural adjustment policies in later years. 
Merchandise exports never amounted to more than half of merchandise imports, 
with receipts from laborers (mainly in South Africa), transportation and 
tourism playing very important roles. 

Before independence, economic activity centered around five activities: 1) 
subsistence agriculture; 2) the processing of agricultural commodities for 
export; 3) migrant labor; 4) transport of goods between Mozambican ports and 
the landlocked areas of Southern Africa; and 5) tourism services. Traditional 
subsistence agriculture was focused on growing food crops, primarily maize. 
Production for export centered around four comodities: 1) cashew nuts, 2) 
prawns, 3) cotton, and 4) tea. Host migrant labor went to South Africa to 
work in the gold mines, although some migrant Uozambican labor also worked in 



the copper mines in the Zambia. Transit trade from the Transvaal province of 
South Africa, Zimbabwe and Malawi was an important source of foreign exchange. 
In addition, tourism receipts, primarily from the above countries and 
Portugal, also constituted an important source of foreign exchange. 

Prior to independence, private commercial farming in Mozambique was largely 
defined by concession agriculture, with the exception of cashews and, to a 
lesser extent, cotton, which were grown by smallholders. Subsistence farming 
on traditional lands dominated, as it does today. In theory, an African 
farmer could obtain Clear title to up to two hectares. However, financial 
capability had to be demonstrated, and demarcation and survey of the land were 
also required. The process was expensive and complicated. Large concessions 
displaced native Mozambicans from large areas of the country's best 
agriculture land and effectively denied them future access. During the 
colonial period, less than 15% of the land was under cultivation. Over 50% of 
the cultivated land was in the hands of a few large European-controlled 
concessions which produced cotton, sugar, tea, sisal and processed cashews. 
Another 25% was occupied by small commercial farms (greater than twenty 
hectares) and managed by Portuguese settlers and a few African farmers. The 
large majority of the population farmed traditional communal lands or worked 
on large plantations. 

Industrial production in Mozambique was initially based upon agroprocessing of 
locally produced goods such as sugar and sisal. Small-scale manufacturing 
began to emerge in the 1930s in products such as cement, bricks, soap, beer 
and cigarettes, with the market for these industries provided mainly by the 
small settler community. This process of industrial development continued for 
the next thirty years, with diversification into other consumer and 
intermediate manufacturing, including food processing, garments, footwear, 
furniture, glass and metal products. After 1965, the Portuguese opened the 
economy to foreign investment, particularly from South Africa. This forced 
new enterprises to be internationally competitive and discouraged the 
development of inefficient industries. This open-door policy, up to 1974, 
included a series of incentives such as tax holidays and profit repatriation 
entitlements. The rate of growth of industrial output between 1957 and 1970, 
according to available information, averaged between 6% and 7% per annum. The 
metals and engineering industry subsectors recorded annual growth rates above 
30%. In 1973 total manufacturing value-added per capita was estimated to be 
the sixth largest in sub-saharan Africa and, by 1974, Mozambique was the tenth 
most industrialized country in sub-saharan Africa. However, the industries 
that did develop tended to be highly dependent on imports, were frequently 
equipped with second-hand machinery and were reliant upon foreign management 
and technicians. 

2. Post-independence Period 

After a long war for independence led by the Hozambican Liberation Front 
(FRELIMO) against its Portuguese rulers, Mozambique became independent in 
1975. Mozambique experienced a substantial exodus of Portuguese settlers at 
the time of independence in 1975, which severely depleted the available pool 
of skilled labor. Estimates of the exodus are put at 200,000 people (90% of 
the skilled and semi-skilled labor force). Up to the time of independence, 
little emphasis had been put on development of social or physical 
infrastructure. Although the effects of the withdrawal pervaded the economy, 
they were mainly felt in plantation agriculture, rural marketing and 
distribution, administration of the ports and railways and the civil service. 
The impact of the exodus was further aggravated by the sabotage of productive 
resources by departing Portuguese. Due to damage and losses from attacks on 
the railways by the Mozambican National Resistance (RENAMO) as part of its 
insurrection, transit trade from the Transvaal in South Africa, which had been 
an important source of income for the port of Maputo, was diverted during this 
period to South African ports. Changes in South Africa reduced the job 



opportunities for Mozambican mine workers in the South African mines and led 
to an important decline in remittances. Tourism receipts fell substantially 
as the number of tourists visiting Mozambique declined dramatically due to the 
civil strife between FRELIMO and RENAMO. 

At independence, Mozambique was a relatively prosperous country (albeit 
inequitably) with an economy built on a strong agricultural export and 
industrial base and ~rovision of transwrt and labor services to neighboring 
countries, particula;ly South Africa.  o ow ever, several factors led ro a . 

substantial deterioration in economic performance, including: 1) a colonial 
legacy of very low investment in human-resources; 2) inappropriate Marxist 
economic policies; 3) weak civil service capacity, exacerbated by the emphasis 
on centralized planning; and 4) a civil war that devastated much of 
Mozambique's countryside and infrastructure. 

The Government of the Republic of Mozambique (GRM) implemented Marxist 
policies that centralized economic planning. Physical controls over 
production, allocation and prices were instituted and resources were 
concentrated in large capital-intensive agricultural and industrial 
investments in the public sector. Mozambique inherited an economy largely 
geared to service the raw-materials requirements of Portugal and the manpower 
needs of neighboring countries (which meant that it was neither physically nor 
economically integrated internally). Few Mozambicans were employed in the 
modern sector, especially in managerial positions. 

Immediately following independence, high priority was assigned to social 
services, particularly health and education. The GRH conwitted itself to the 
establishment of an expenditure program with emphasis on poverty alleviation, 
including a massive program of expansion of social services with an emphasis 
on primary education, adult literacy and primary health care. However, the 
combined effects of macroeconomic mismanagement (reducing real resources 
available to the social sectors), population growth (augmenting service 
demand) and widespread destruction and disruption caused by the war led to a 
substantial decline in service delivery capability and jeopardized its 
sustainability. 

After a brief recovery in 1977 and 1981, the economic situation deteriorated 
under the combined effects of the civil war and a misguided developwnt 
strategy based on central planning and heavy government intervention in the 
productive sectors. In agriculture, state farms and production cooperatives 
were established on the large estates abandoned by their pre-independence 
owners and on communal lands. Comaunal villages were established, and in some 
cases people were forcibly relocated. The ten-year plan approved in 1981 saw 
smallholder fanning only as something to be eliminated by the end of the 
decade. Cooperatives were mentioned as having an important social and 
political role but priorety was given to accelerated developrent of the state 
sector. By 1981 state farms were reported to have covered 350,000 acres. 

..A 

The State also crsited AGRICOM, a parastatal marketing agent for the entire 
country, to act as wholesaler of agricultural produce, with the intent of 
underpinning the fixed producer price system by being the buyer of last 
resort. AGRICOM also distributed conmumer goods (with the range of item8 
varying between districts) and stored agricultural produce with the intent of 
supplying markets year-round. Private merchants uere granted monopolistic and 
monopsonistic rights to both provinces and specific districts. These 
merchants undertook almost all of the direct trade with farmers, buying farm 
produce during the marketing campaign just after harvest, and then selling it 
to AGRICOM. 

Under the Xarxist economic policy incorporated in the new 
constitution, all land belonged to the entire population through the State. 
Economic policy discouraged large and medium-scale enterprise in the 



agriculture sector. As a result of the flight of the Portuguese settlers and 
plantation operators, the government intervened in the operations of farms and 
businesses on a de facto bisis to assure salaries for the farm and industrial 
labor forces and to maintain commercial production in the agriculture sector. 
state farms and production cooperatives were established on the abandoned 
estates and on communal by-lands. Two programs were introduced by the FRELIMO 
government: 1) reorganizing and operating medium and large intervened 
plantations and other commercial production schemes as large State farms and 
enterprises; and 2) developing communal villages involving cooperative 
production. Relatively few resources were invested in them. The resentment 
the mass relocations caused among the population was an important contributing 
factor in the direct and indirect support for RENAMO in rural areas. Only a 
relatively few cornmunal villages or production cooperatives still survive as 
functioning service cooperatives. 

In contrast, the GRn invested heavily in State farms. These farms were 
created through consolidation of plantations, medium farms and small holdings. 
The properties themselves were frequently never officially nationalized, just 
simply taken over. The legal position was that "no formal confiscation was 
necessary or undertaken: the ownership disappeared with the owners, and, in 
terms of the provision of a general statute dealing with abandoned properties, 
the farms deyolved to the state after a period of three months' absenteeism by 
the owners." In addition, numerous holdings, including communal lands that 
had not been abandoned, were incorporated into State farms. Areas under 
cultivation were expanded and mechanization increased. The government 
accumulated a substantial external debt to finance inefficient and 
nonsustainable mechanization and irriaation schemes on State farms. 
Meanwhile, the smallholder sector (which accounted for almost all of the 
countrv's food nroduction) was denrived of basic aaricultural services and 
penaliied by the government's mac;oeconomic po1ici;s and the inefficiencies of 
parastatals. Like the cooperative sector, the State farm sector performed 
poorly. 

Initially created and financed by Rhodesia in the late 1970s in an attempt to 
destabilize Mozambique and prevent a move toward independence in Rhodesia, 
RENAMO was able to capitalize on the popular discontent with FRELIMO's Marxist 
policies and mount, with external financing, an increasingly effective war of 
sabotage and destruction in rural areas. Smallholders were gradually isolated 
from markets and other income-generating opportunities by the disruption of 
the marketing network and the destruction of infrastructure. 

During the war many shops in the interior were destroyed or damaged, and 
traders moved to district or provincial capitals. A few continued to service 
the rural areas by taking goods out to villages by day and returning at night, 
but most had no transport because they either lost vehicles to attack or land 
mines, couldn't obtain spare parts, or couldn't generate sufficient capital to 
buy a vehicle. Almost six million smallholders were driven off their land to 
become internally displaced or refugees in the towns or qqighboring countries. 
For those remaining, the conflict drastically reduced their ability to store 
their production for consumption or sale, and their access to markets. 
Consequently, activity in rural markets dwindled. Even where smallholders 
were able to produce and safeguard surplus, they were frequently unable to 
sell crops, purchase food, buy agricultural inputs and consumer goods, or sell 
their labor. Communities were wary of cultivating land distant from their 
villages for fear of attack. In many coarmunities, the poorest households had 
the least access to land close to their villages. Physical insecurity and the 
risk of losing farm assets to combatants resulted in the drastic decline of 
investments in livestock, grain storage and capital equipnent. 

' Albie Sachs. "Mozambique Lsnd La#, Committa of African Srudia, Hafvard Un~ivcrsity P q  1989. 



In the early 1 9 7 0 ~ ~  domestic marketed productron of maize and rice ranged from 
150,000 to 230,000 tons per year. By 1981, it had dropped to 107,000 tons, 
and by 1986 to 40,500 tons. There are no reliable statistics for food crops 
produced by the smallholder sector in Mozambique, but estimates suggest that 
between 1980 and 1986, the per capita smallholder production of cassava, 
maize, rice and sorghum fell, respectively, by 25%, 45%, 25%, and 40%. 
According to estimates, maize production fell to half its 1980 level by 1986, 
and rice fell to half its 1980 level by 1983. 

In 1980 food aid accounted for around 20% of aggregate cereal supply, 
commercial imports 550, and domestic marketed supply for the other 25%. By 
1983 to 1985, food aid accounted for 67% of aggregate cereal supply, 
commercial imports 13%, and domestic marketed production for barely 20%. 
During this brief period nozambique was losing the financial capacity to 
procure cereals to make up for the deficit, and domestic marketed production 
continued to slide. 

In 1975, in comparison to other African countries, Mozambique's industrial 
sector was relatively diverse in terms of output per capita, with most 
production taking place in the private sector. After independence, however, 
there was a severe deterioration in industrial activity. Two pivotal events 
occurred that dramatically changed the ownership structure and adversely 
affected the performance of the sector. First, over the period 1974 to 1977, 
there was a large-scale exodus of Portuguese and other foreign managers, which 
had-an immediate and serious impact on productjon. This exodus forced the GRU 
to take control of most industrial enterprises in order to maintain 
production. Unfortunately, many of these enterprises were in a serious state 
of neglect and some had heavy debt arrears. Second, the shift to a 
centralized economy created a relatively large public sector. In addition, 
the decline in production in the immediate pest-independence period was 
exacerbated by the sabotage of infrastructure as a result of the FRELIHO- 
RENAMO conflict. Combined with the world recession in the early 1980s and the 

Ir 
increasing centralization of production, distribution and pricing (which 
prevented enterprises from adapting to adverse conditions), industrial 
production declined sharply. 

The country's total production dramatically collapsed in the period between 
1981 and 1986. Real GDP declined at an average annual rate of 3.5% per year 
with a similar decline in real per capita consumption. The steepest decline 
occurred in the industrial and transport sectors. The increasing economic 
distortions and financial imbalances were largely a result of widespread 
insecurity in rural areas, periodic natural disasters and the application of 
inappropriate economic policies. Overall, production fell about 30%. exports 
declined by 75%, and imports fell by 30%. External imbalances, aggravated by 
an increasingly overvalued exchange rate, led to substantial arrears in 
external debt service. Domestically, large fiscal deficits and unconstrained 
bank financing of enterprise louses led to a tripling of the money stock 
(within the contr'ekt of shrinking output). Centralized control of prices and 
distribution further hindered the efficient allocation of resources, 
particularly to rural areas, leading to shortages, inflation and a widespread 
movement to barter and parallel market activities for goods and foreign 
exchange. 

The decline in the agricultural sector was severe, with a fall in agricultural 
output estimated at about 5% per annum. By 1985, cotton and sugar production 
had collapsed to 9% and 16%. respectively, of their 1980 levels. The 

lbrse "intervmcd toterprica" arcrr thopc abandoned by their prrviwr wnaa and b m w  mnvdlcd by ibc g w a n m a t  in 
order to  maintlin pmdunion. fotclvcotion arar mandated by thc 1977 Law d I n m t i o n .  FomI nationalkalion was limiled to 
pemlcum refining and shipping. 



production of tea and cashew nuts, which together contributed a third of the 
country's total exports, fell to around 30% of their 1980 level. Between 1981 
and 1986, the marketed production of maize and rice declined by about 50%. 
Although it is difficult to assess the production of subsistence agriculture, 
it is estimated that climatic problems and the massive displacements of 
populations led to a substantial decline in food production and that per 
capita food production in the subsistence sector may have fallen by as much as 
30% between 1981 and 1986. As a result, the country became heavily dependent 
on foreign aid to guarantee a minimum level of food security to its population 
in urban centers but also in some rural areas. Although the endemic lack of 
basic security since independence and multiple natural disasters contributed 
to this poor economic performance, a clearly inappropriate policy regime also 
made a major contribution. For example, over the 1980 to 1986 period, the 
GRM's total fiscal deficit, including grants, averaged 13.7% of GDP, while the 
total deficit, excluding grants, averaged 16.3% of GDP. An average 52% of 
these deficits were financed through expansion of the money supply (domestic 
bank financing). Based on a conservative estimate of the "appropriate" 
exchange rate, the average degree of exchange rate overvaluation for this 
period was 81% ( e .  a devaluation of 81% would have been required to reach 
the appropriate rate ) .  Real interest rates were negative, averaging 
negative 10 percent (-10%) for the 1980 to 1986 period. With the exception of 
monetary growth, policy performance worsened significantly during that same 
period. The fiscal deficit (including grants) increased to 14.9% of GDP, and 
almost 76% of thio increased deficit was financed through the domestic banking 
system. Combined with the reduced growth in the money supply, these fiscal 
developments severely constricted credit to other sectors of the economy. The 
metical's overvaluation worsened, requiring an average 85% devaluation to 
reach an "appropriate" rate. Due to the increase in the rate of inflation, -- real lending rates fell to a negative 18.7% (-18.7%). 

By 1983, with a civil war raging, the government gradually began to change its 
priorities, calling for increased attention to the smallholder and private 
commercial producers. A price liberalization policy was begun in 1985 
(initially for fruits and vegetables), foreign exchange retention was allowed 
and some state farms shut down. The GRM began to realize that it had neither 
the resources nor the management capabilities to make the state enterprises 
perform successfully. As the debts of the state farm sector to the banking 
system increased, their decline continued and more were closed or converted 
into joint venture operations with private management. By 1986, it was clear 
that economic policy reforms had to be implemented if there was to be a 
turnaround from the deteriorating conditions that characterized this period. 

Eventually, the combined effects of macroeconomic mismanagement (reducing real 
resources available to the social sectors), population growth (augmenting 
service demand) and widespread destruction and disruption caused by the war, 
led to a substantial decline in service delivery capability on the part of the 
government. 

3. Economic Reform Period 31 

By 1987, 60% to 70% of the population was absolutely poor and Mozambique's 
social indicators were among the worst in the world. Much of the rural 
infrastructure had been neglected or devastated by more than ten years of 
civil war. A third of all health units and half of the primary schools had 
been destroyed. Much of the service networks were inoperative or barely 

' AS an indication of the c o l l ~ ~ t ~ a t i v e  natulc of the estimated appropriate achange rate, the parallel market rate, expruscd in 
meticah per U.S. dollar (MTRISS), was approximately &J t i m e  the oEciat rate in 1984, while the "appropriate" rate used in this 
calculation was only 4 5  t ime  the oficial ratc. I h e  appropriate rate is bared on a purchasing poueipariry projection using the 
exchange rate initialiy established when a market-based system was i n t m d u d  in Mmmbique. 



functioned. Most enterprises had been nationalized or taken over by the state 
as "intervened" companies. The industrial sector was paralysed (output was 
only one-third of the 1973 level). The agricultural sector had reverted to 
subsistence levels. The consequence was a sharp fall in Mozambique's import 
capacity as exports fell by over two-thirds. Aid dependency had become 
extreme: because of the sharp decline in production and exports, 90% of 
marketed grain in the country had to be provided through emergency assistance. 
External debt was unmanageable with Mozambique's debt stock equal to 3.5 times 
GDP and 45 times its exports by 1986. 

In 1987, the economy was a morass of interlocking problems. Even 
understanding the situation was difficult, let alone disentangling the issues 
and implementing remedial action. Enterprise profits and losses meant nothing 
because domestic prices were all out of line with world prices and there was 
no incentive to improve profitability. Profits were handed over to the 
Ministry of Finance (MOP), while operating losses were covered by subsidies, 
and investment was financed by grants. The Bank of Mozambique, the central 
bank, was a typical mono-bank in a centrally-planned economy, ostensibly 
performing both central banking and commercial banking functions, but in 
reality acting as the accounting arm of the MOP. The exchange rate was 
grossly overvalued. Moreover, the information base was abysmal. Enterprise. 
banking and government accounts either did not exist or were in disarray. 
While Mozambique's economic problems were among the most difficult in the 
world to resolve, the country's human and institutional capacity to design and 
implement remedial action was among the weakest in the world, with very few 
graduates in the country and no possibility of adding to natiorial capacity 
except by training a new generation of Mozambicans. 

In order to stop the country's economic deterioration, the GRn adopted a 
comprehensive Economic Rehabilitation Program (ERP) in 1987, which represented 
a dramatic change in the country's economic developnent strategy. Under the 
ERP, and the subsequent Economic and Social Rehabilitation Program (ESRP) of 
1989-1990, major reforms were introduced to move toward a market-based 
economy. Macroeconomic imbalances were reduced through a realignment of the 
real exchange rate; a reduction of the fiscal deficit and movement toward 
elimination of deficit financing by the banking system; the comprehensive 
administrative controls over prices and marketing that characterized the early 
1980s began to be dismantled; major steps were taken to improve the terms of 
trade in favor of agriculture; and measures were taken to start removing the 
structural bottlenecks inhibiting a supply response (e.g., rehabilitation of 
tho transportation network, availability of inputs and consumer goods). 

In the initial period of adjustment (1987-1989), priority was given to making 
a start on reducing financial distortions (prices and the exchange rate), 
decreasing administrative controls over economic activity, rehabilitating 
state enterprises and mobilizing domestic resources. These actions required 
progress towards improved transparency-sorting out the accounts and 
information so that it would be possible to know what was going on, and 
rationalizing prices to provide better information on performance and 
desirable investments and to provide incentives to improve efficiency. 

Over the next five years (1990-1994). the GRU established a -re market- 
oriented foreign exchange system, initiated financial sector reform, freed 
domestic trade and controlled prices, continued enterprise reform and 
otrengthened public expenditure (incorporated more off-budget items). The 
GRn's implementation of the program warn complicated by a number of deep 
strvctural problems and severe external .hocks. Aid from and trade with the 
former Soviet Union collapsed in 1991 and Hozambique lost key markets 
(particularly textiles) in Eastern Europe. The civil war worsened, which 
caused an increase in the percentage of displaced households from 309 in 1988 

1 to over 50% in 1992. To further exacerbate the situation, the agricultural 
sector was devastated in 1991 and 1992 by the most severe drought of this 



century. 

The economic collapse over the 1981 to 1986 period was arrested under the ERP 
and ESRP. Real GDP growth averaged 9.8% between 1987 and 1991. However, real 
GDP growth contracted by 0.8%, primarily because of the drought and a slowdown 
in industrial activity. All GDP expenditure components fell in 1992 except 
for public consumption, which increased by 8.9%, largely as a result of the 
emergency expenditures related to the drought. In 1993, real GDP grew by 19% 
in response to the end of the war and the drought and the increased demand for 
goods and services created by the establishment of the United Nation's third 
largest peacekeeping operation. Real GDP growth in 1994 was a respectable 
5.4%. Agriculture experienced its fastest growth since 1988 during the 1993 
to 1994 period, while increased agriculture marketing and improved security 
led to more commercial activities in rural areas. As a result of the 
reconstruction of the road and rail links throughout the country as well as 
private home construction, the construction sector expanded at a real rate of 
7.5% in 1994. However, the industrial sector declined for the fifth straight 
year. 

Although they were initially implemented during the period of armed 
hostilities, the liberalization measures under the ERPIESRP focused on 
promoting the recovery of the agriculture sector by restoring price incentives 
and minimum living standards for farmers. Development policies were intended 
to improve farmers' access to markets, inputs, financing, and external aid 
(security conditions permitting, of course). 

After implementation of the ERP in 1987, the initial response of the sector 
was very good: real agricultural output grew at 6.1% per annum from 1987 to 
1989. However, the agricultural season of 1991/1992 was one of the worst 
ever, due to the worst drought in a century. Rainfall never arrived during 
the end of 1991 and was virtually non-existent during the first 11 months of 
1992. Production ranged from almost 0% in Maputo province to about 50% in 

'0 Cabo Delgado. Growth in agriculture and livestock production decelerated to 
4.8% per year during the 1990 to 1992 period, largely because of the drought, 
but also because of continuing bottlenecks in marketing and relatively low 
producer prices. The production of maize was down by an estimated two-thirds 
in 1992, leading to a 16% decline in marketed quantities. Subsistence 
production, which accounts for over four-fifths of total agricultural 
production, fell by 7%. The drought also contributed to an 18% fall in other 
agricultural production and reduced livestock output by 14%. 

Fortunately, rainfall resumed its normal pattern in late 1992, and a 
relatively strong recovery in the agricultural sector took place in 1993 with 
a real increase in output of 26%. Total agricultural output of maize, rice, 
beans, sorghum and cassava by the smallholder sector increased above 1991 
levels. Agriculture exports, however, suffered from declining world market 
conunodity prices over the 1992 to 1993 period, particularly for cotton (44%) 
and copra (270). The major agricultural exports in 1993 were: prawns/ehrimp 
($67 million), cashew nuts ($16 million), and cotton ($13 million). 

More recently, the economy has experienced e n o m u s  change in the way food is 
marketed in Mozambique. As a result of c-rcial food aid, the private 
sector has assumed a rapidly growing role in providing food for the mass of 
low income consumers in Maputo, and areas as far north as Gaza and Inhambane 
provinces. In Maputo, the size of the informal system, and its retail sales, 
exceed that of the formal sector. Moreover, the informal marketplaces in 
Maputo are beginning to develop links to the interior where surplus cereals 
are being produced. 

FA0 estimates for 1990/91 indicated the percentages of self-sufficiency for 
marketed foodgrains for urban and emergency feeding at 0% for wheat, 13% for 
corn, 26% for rice, and 11% for all foodgrains. Despite some improvement in 



the volume of marketed agricultural production, dependence on donor food aid 
remains high, and is expected to continue at least until the end of the 
century, although at gradually declining levels. 

The 1991 estimate by the Ministry of Commerce's Food Security Department-- 
before the extent of the drought was appreciated--indicated that only about 
six million rural people out of a total population of 15 million were self- 
sufficient from their own production. An additional six million people were 
supplied by the commercial market. Of these, only half produced between 20% 
and 30% of their own food needs, with the rest being totally dependent on 
commercial purchases. For 1994195 approximately 1.7 million people, mostly 
returnees from neighboring countries, will have required food aid assistance. 

Trade reform was undertaken, including a rationalization and reduction in some 
tariffs, with specific taxes replaced by ad valorem rates, a significant 
reduction in the large number of rates, a lowering of rates and the 
dismantling of quantitative restrictions. Mozambique has continued to 
simplify its foreign trade regime. It has gradually reduced the number and 
spread of import tariffs since 1991, and has made authorization of import 
licenses automatic (except for products included on a negative list). All 
export retention schemes have been abolished. A package of measures was 
implemented in late 1993 to promote exports, including a further 
simplification of licensing procedures, elimination of remaining export 
tariffs, and a reduction in import tariffs. The external account deficit 
after grants reached $316 million in 1993 (85% of exports of goods and 
services). In 1994 nierchandise exports fell by 13.4% to $149.5 million, below 
expectations, largely due to the decline in processed cashew exports. Imports 
increased in 1994 by 6.7% to $1.02 billion (75% of which was financed by donor 
import support funds), contributing to the decline in the current account 
deficit, after grants, from 21.9% of GDP to 20.8% Of GDP. 

Despite significant debt relief since 1987, Mozambique still has,an external 
debt of over $5 billion, most of it owed to bilateral creditors. Mozambique 
ha6 concluded bilateral agreements with all creditors under the March 1993 
Paris Club agreement (its fourth) except with Italy and Japan. Mozambique has 
made substantial efforts to obtain agreements with non-Paris Club creditors on 
terms comparable to those granted by Paris Club creditors. Rescheduling 
agreements were reached with both Paris Club and non-Paris Club bilateral 
creditors in 1994. Such debt rescheduling on concessional terms has helped 
lower Mozambique's debt service ratio to 219 of exports of goods and services 
by end-1993, but this still represents a heavy burden on the country's 
budgetary and external resources. 

The official exchange rate was devalued by about 769 in real terms between 
1986 and 1990 but foreign exchange and credit allocation systems remained 
administratively-managed. The foreign exchange system moved tward a market- 
based system, and regular devaluations reduced the premium on-the parallel 
exchange rate from 150% in 1990 to less than lo\ by the end of 1993 and 
averaged 13% during 1994. The metical only depreciated by 269 against the 
dollar in 1994 (compared to 81\ during 1993). largely as a result of the 
infusion of funds under the World Bank's Second Economic Recovery Credit. The 
metical depreciated gradually in nominal t e r n  relative to the dollar but the 
effective exchange rate appreciated in real terms. The spread between the 
official and the parallel rate.declined from 19\ in March 1994 to 101 in 
December 1994. Convergence of the official and parallel rates has proven 
difficult, partly because of Mozambique's extensive borders vhich, exacerbated 
by the current tax and customs regime, has invitad m g g l i n g  (particularly to 

' Major creditors arc OECD owntries (39% of 1oUI). Fiasta. Eumpc (1%). OPEC (9%). o I h u  bilalcnl (11%). aad 
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and from South Africa) and, partly because of the continued use of foreign 
currency as a store of value. 

Significant progress was achieved in improving financial incentives. Products 
with fixed prices accounted for about 30% of GDP in 1989 compared with 70% in 
1986. A more significant breakthrough occurred in July 1993 when the GRM 
decreed that prices on a large number of food goods were liberalized in the 
pursuit of competition in the market. Maize meal, cooking oil and rice were 
among the goods covered in this decree. Prices of 22 more products were freed 
in August 1993. Administered consumer prices are now limited to two basic 
foodstuffs (wheat flour and bread), rents, fuels, utilities, newspapers and 
certain hotel tariffs and transportation fares. The conditioned price system, 
which applied to eight goods produced under monopolistic conditions, was 
eliminated in kpril 1994. In 1995 the GRH has planned a revision of urban 
residential and commercial rents, which have been basically frozen since 1991. 

Considerable fiscal adjustment was carried out and fiscal performance was 
better than targeted under the IHF Structural Adjustment Facility (SAF). The 
revenue base was strengthened, with fiscal revenues increasing from 13% of GDP 
in 1986 to over 22% in 1990. Some progress was made in establishing 
priorities among public expenditures. The budget slowly became more 
transparent and coherent with national development priorities. Budgetary 
coverage was widened by including previously off-budget items amounting to 
about 10% of GDP in 1990. A rolling three-year investment plan was formulated 
which Led to a reallocation of investment towards the social sectors, 
agriculture and transport (away from large-scale capital-intensive projects in 
agriculture). To raise the efficiency of existing investment in the social 
sectors, recurrent expenditures were increased. The inefficient National Food 
Distribution System was phased out, food subsidies were virtually eliminated, 
and a narrow safety net targeted to a segment (the destitute--the poorest 20%) 
of poor urban households (those with almost no effective demand due to 
extremely low incomes) was established in 1992. 

Fiscal policy aimed to mobilize domestic and external resources while reducing 
monetary financing of the budgetary deficit. The fiscal deficit before grants 
remained at nearly the same level (29%-30% of GDP) over the 1990 to 1993 
period, while the fiscal deficit, after grants, fell from 12.3% to 3.4% of GDP 
during the same period. However, in 1994 the fiscal position weakened 
considerably with the fiscal deficit, before grants, reaching 30% of GDP and, 
after grants, 9% of GDP. The increase in the deficit was partly attributable 
to the expenditures related to demobilization, elections and the 
democratization process (5.7% of GDP); the decline in government revenues both 
in real terms and as a percentage of GDP (-2.4%); and the rapid increase in 
budgetary investment (4.3% of GDP), which was primarily externally financed. 

Enterprise reform succeeded in privatizing about 370 small and medium-sized 
enterprises from 1987 to September 1994. However, reform of large enterprises 
moved much slower. The gross value of output of enterprises sold prior to 
1994 was only 1% of total gross industrial output. By the end of 1993, 
approximately two-thirds of gross industrial output remained under the control 
of the state. Loss-making operations of many state firms had been covered 
partly through direct budgetary transfers (less than 1% of GDP), but mostly 
through indirect transfers. The main focus in the enterprise sector was on 
creating a clear legal and institutional framework for privatization (even if 
this slowed down privatization). All state enterprises, with the exception of 
strategic enterprises that provide essential public goods and services, were 
to be privatized, transformed into capmercially-oriented public enterprises or 
liquidated. By the end of 1993, most state farms had ceased production or had 
been privatized. Progress on privatization of large enterprises, however, was 
extremely slow and no major enterprises were privatized during this period. 

' 
Large state industrial firms account for a high percentage of the non- 



performing loan portfolio of the banking system--in particular the Comercial 
Bank of Mozambique (BCM), the largest state-owned bank. Inevitably, this 
transfer of resources to loss-making state enterprises has crowded out access 
to credit by the private sector, further constraining industrial output 
recovery. However, there was an increased effort on the part of the GRH in 
the latter half of 1994 and early 1995 to privatize large enterprises. As of 
February 1995, 19 large enterprises (out of a list of 56) had been privatized 
and 10 more were in the process of privatization, reducing the level of state 
control of gross industrial output to about one-third of the total. 

The main burden of reforming the financial and enterprise sectors lay ahead. 
In coritrast to other areas, implementation of financial sector reform in the 
first few years of adjustment moved much slower than expected. Separate 
legislation was developed with a new Central Bank Act in 1991 and a Banking 
Act in 1992 that established the legal and institutional framework for 
prudential regulation and supervision of the banking system. The separation 
of the central banking functions and the commercial banking functions of the 
Banco de Mopnbique (BM) was achieved in 1992 (as opposed to the 1990 target 
date). A separate commercial bank, Banco Commercial de Mopmbique (BCM), was 
established and the staff from BH were divided between the two institutions. 
Regulations and procedures were issued for licensing of new banks and two 
private banks were licensed and began operations. 

Progress toward enhancing transparency of the financial system, however, 
revealed that severe distortions existed and that there were greater 
imbalances in the financial and enterprise sectors than had been initially 
realized. Explicit budgetary subsidies to state enterprises were reduced from 
8.5% of GDP in 1986 to less than 1% of GDP by 1992. However, implicit 
subsidies have proven more difficult to eliminate. Stricter explicit credit 
rules were imposed and the GRn adopted the principle that bank loans would not 
be granted to cover operating losses of public enterprises (following its 
assumption in 1987 of financial responsibility of bad loans of public 
enterprises--which amounted to 14% of GDP). Nevertheless, the publications of 
BM and BCM's accounts in 1993 revealed that substantial additional credit to 
public enterprises had in fact been provided from 1987 to 1992, with the 
accumulation of non-performing loans assigned to BCM (roughly 7% of GDP). 

In addition, the GRH failed to effectively control monetary expansion. Part 
of this has been related to the separation of BM and BCM, including the final 
assignment of certain foreign exchange assets and liabilities and the fact 
that BCM could not comply with the requirements of the adopted banking 
regulations. Other issues included the increase in interbranch liabilities of 
the two State banks and an expansion in inter-enterprise liabilities. This 
occurred as tighter lending criteria were adopted in 1993 and explicit credit 
to public enterprises effectively stopped. Imbalances in the financial sector 
reflected underlying real problems in the enterprise sector. Large 
information gaps still existed on critical variables of enterprise behavior 
and efficiency. The rate of savings mobilization was also very poor. 
Financial repression forced a great deal of financial activity into the 
informal sector as a result of the lack of implementation of banking system 
reforms, the lack of banking services and the poor returns on financial 
savings. 

The GRH had partial success in stabilizing the economy with the rate of 
inflation decelerating from 163% in 1987 to 33% in 1991, in line with tighter 
fiscal and monetary policies. In 1992, inflation accelerated and peaked at 
55% in December 1992, moetly because of the drought. Despite normal rainfall 
and efforts to eliminate various financial leakages, inflation reached 43.6% 
by December 1993 (well above the program target of 30%). The situation 
deteriorated significantly in 1994 with inflation reaching 70.8% by the end of 
December (again, as in 1993, above the program target of 309). The broad 
money supply increased by 49% in 1994 with net credit to the economy expanding 



by 65.5%. Inflation through the growth of money was driven in large part by 
the banks not adhering to credit ceilings and an expansion in the other items 
net (unidentified assets and liabilities and items in transit) line item. 
However, the central bank took stronger measures to control the money supply 
in the last quarter of 1994 when it began to more strictly enforce credit 
ceilings and charge higher penalties. The program target for inflation in 
1995 was an ambitiously low 24%. 

B. Importance of Economic Growth 

Sustained economic growth will reduce Mozambique's external imbalances and 
dependency on foreign assistance. However, despite the initial gains of the 
ESRP, deep structural problems continue to hamper Mozambique's economy. With 
a per capita income of $80, Mozambique has the lowest average standard of 
living in the world and is the most donor-dependent country in the world. 
Kozambique's long-term objective as set out in its Economic and Social 
Rehabilitation Program is to repair the damage of the past and establish 
conditions for accelerating long-term growth and reducing poverty. This 
strategy is based on labor-intensive activities to generate efficient income- 
earning opportunities for the poor, and on investments in human resources to 
enable the poor to take advantage of the opportunities created by economic 
growth. Because&O%-70% of Mozambique's population is considered to be 
absolutely poor, labor-intensive growth is essential for reducing poverty. 
This requires, in particular, acceleration of growth in the agricultural 
sector because the vast majority of the poor both live in rural areas and are 
employed in agriculture and agriculture-related activities. 

Increasina rural household income will contribute to enhanced human 
productivity by enabling individuals and households to escape the trap of 
oovertv and make im~ortant consum~tion and investment decisions relative to 
:heir ;ell-being, d;crease food insecurity and increase their access to and 
utilization of social services. Health and education are highly correlated 
with income at both the individual and societal levels, while life expectancy 
rises with increasing income levels. Because income is an important 
determinant of food consumption levels, particularly at lower levels of 
household income, increasing household income will contribute to alleviating 
of food insecurity, an endemic problem in Mozambique. As people resettle in 
rural areas and increase production and marketed output beyond subsistence 
needs, as well as diversifying sources of income, the resultant growth will 
have a significant impact upon rural household income. 

Economic growth in essential for two reasons: One, the single overwhelming 
reason for the pervasive poverty is, to use a truism, lack of income and 
income opportunities. Two, in the near to medium term, increasing that income 
and mitigating poverty require private and public sector investments that 
cannot be met at current growth levels. 

Growth, for the moment, is dependent on donor financing: foreign aid 
represents over 70% of GDP, 75% of Mport financing, and 65% of the O M ' S  
budget. The export base is exceptionally low (13.8% of imports). Before 
Uozambique can transform its potential into real growth and real increases in 
household income, it must begin to address both the structural and 
conjunctural causes of poverty--the macroeconomic situation. 

The growth rate of real GDP per capita is perhaps the most important of all 
the macroeconomic indicators by which to judge an economy's long-run 

' Use World Bank defmilion of absolute pavaty fmm Pwn?, Alleviation Framework. 
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performance. Per capita GDP doubles every 35 years if it grows at 2% per 
year. In that case, each generation can look forward to a material standard 
of living double that of its parents. Put it into the Mozambican context, 
based on 1992 data, with a population growth close to 3% per year, it will 
take Mozambique 50 years of sustained growth at 6% per year to reach the per 
capita income level of Burkina Paso and India ($350) or 80 years to reach the 
still modest levels of Zimbabwe and Cote d'Ivoire ($700). 

C. Sources Of Growth 

The externel position of Uozambique is projected to remain extremely 
vulnerable for years to come and Uozambique will remain heavily dependent on 
donor financing. What is required above all is resumption of growth, 
.particularly agricultural growth. However, given the low export base, 
consistently high growth rates will not auffice to attain a viable balance of 
payments unless Nozambique's external debt is further rescheduled under more 
concessional terms or cancelled. Uozambique has received enhanced Trinity 
terms in the past and is requesting Naples terms at the Paris Club meeting 
scheduled in late 1995. 

In the medium to long term, the economy's main source of growth will be from 
exploitation of its natural resources and the provision of transport and port 
services to landlocked neighboring countries. In addition to traditional 
agriculture-based activities, there are untapped resources in the mining and 
energy sector that could inject additional dynamism into the economy. Within 
this context, industrial development (at the initial stage) would evolve 
around the processing of primary commodities. However, significant 
restructuring of this sector must take place in the short to medium term to 

. establish a basis for sustained economic growth. 

Mozambique's growth prospects have improved with the more stable security 
situation. Agriculture will continue to be the dominant economic Sector for 
the foreseeable future, while transport, industry and mining will eventually 
respond to the rehabilitation programs and the stimulus from private 
investment. The industrial sector, which only employs about 100,000 people, 
is currently undergoing an intensive, difficult restructuring under the World 
Bank's Second Economic Recovery Credit. The best prospects in the industrial 
sector are likely to be domestic resource-intensive, export-oriented 
enterprises such as .aqribusinesses. Uineral and energy industries, which have 
long operated at a fraction of capacity, could increase exports and provide 
much-needed foreign exchange earnings in a few years--once market access is 
reestablished. They currently account for less than 10% of total output. 
Once the enormous natural gas reserves of the Pande Gas fields in Inhambane 
Province are exploited, Uozambique should receive about $200 million in 
foreign exchange earnings per year. In addition, once the Cahora Bassa Dam in 
Tete Province is fully operational, it could provide Uozambique with an 
additional $25 to $50 million in foreign exchange earnings per year. Barever, 
developoent of these industries will not take place in the short to medium 
term. These two sources of growth are likely to be operational by the end of 
the 1990s. but the true net benefit for Uozambique in terms of foreign 
exchange receipts will only materialize after the year 2002. With the end of 
the war, the transportation sector has expanded and will continue to expand 
rapidly, while the rail corridors will beccme increasingly important sources 
of foreign exchange receipts. 

' ?be 1994 projecld -1 acmunl d d ~ l .  bdm panu.  is Blimaled lo bc 51,009.4 million (2- d ap% d pzds and 
d m )  and 53% million a f la  p n t z  (862% of ~qwrla of gods and tcnirrr). 'Ihc ralio Of lo i m p M s  in 1593am'ooly 
13.8% wilh an waall trade delicil of Y m 9  million and is q e d  to incrcsc lo 5979.8 million in 1994. Morambiquc'l mcmal 
debt in 1994 is atimated at $5.6 biion (almost M of GDP). 



Success in achieving viability in the medium term will depend on a strong 
positive reaction of the export sector and on continued and highly 
concessional levels of foreign aid. On the basis of sustained economic 
growth, with debt relief, Mozambique could expand export earnings and reduce 
its high level of import dependency, particularly in regard to food and basic 
inputs, thus improving its balance of payments. Imports of goods and services 
should grow at a reduced rate, reflecting a decline in food imports as 
domestic production increases and overall lower import elasticities resulting 
from the increased supply of domestically produced inputs and efficiency 
increases. 

Agriculture, which is the dominant sector of Mozambique's economy and has 
always been the major source of income generation, will be the engine of 
growth in Mozambique for the foreseeable future. It accounts for 60% of the 
country's GDP, employs more than 80% of the labor force (60% of whom are 
women) and generates 803 of total export revenues, including livestock, 
fisheries and forestry. In the face of rapidly increasing population growth 
(2.6% per annum) and widespread urban under- and unemployment, the agriculture 
sector will play a key role in the creation of productive employment, the 
alleviation of poverty and the achievement of a satisfactory level of food 
security at the national and household levels. Less than half of the 
country's urban households meet the minimum daily calorie requirements from 
their oyn resources, and 60% of the urban population live in absolute 
poverty . 
The main objectives of the GRM's agricultural strategy are to reduce the 
country's dependence on food aid and promote broad-based growth to alleviate 
the most extreme poverty. The development of the smallholder subsector and 
agriculture-related enterprise is the primary means to achieving both 
objectives. The smallholder subsector accounts for about 95% of the total 
cultivated area and about 98% of estimated food crpp production. However, 
this does not preclude the development of a modern sector which will 
provide significant benefits to the country and the smallholder subsector 
(e.g., capital inflows, managerial expertise, information and technology 
transfer and access to foreign markets). 

In the short to medium term, the domestic market will provide a strong 
potential demand, essentially for food crops. In itself, the return of over 
four of the six million internally displaced people and refugees and their 
successful resettlement in rural areas over the next few years represent a 
considerable source of growth in food production. Theoretically t&re is 
ample land for the rural population to meet its subsistence needs. 
However, attainment of food self-sufficiency would maintain Mozambique at a 
low-level equilibrium. In the post-war period, economic growth will 
accelerate only if a successful transition from subsistence to production for 
the market occurs, as well as diversification of production to include cash 
crops as well as subsistence crops. Increasing the impact of market forces 
and the flow of market information will help enable the farmer to determine 

In addition, it is the gmtest source o( food needed lo meet dom& demand and fhe most impwrant source of n w  materials 
for the industrial (approcasing)  seaor. 

Abmlutc pavaty is Ihe mooUlty bwsebold inmme per p m n  bcknv *hid g w t h  faltering in childm is wy m m o o  and/or 
the asst of a basic food ntion (supplying 60%-70% d caloric ~u irrmcl l l l )  is 50% of inmme per pcrron. "Ma?ambique-PW . .. . 
Reduction Framwork Paper: World Bank, Septemkr 21,1990. 

'' Thii refm to mmmercial agriculture as oppmed to subsislena farming. 

" Mozambique Agricultural Sector Revinv: Draft Initiating Memorandum, World Bank. 1994. 



which pattern of agricultural production will maximize household income. The 
largest immediate potential opportunity to raise cash earnings derives from 
increased use of improved crop varietiee and simple improvements of elementary 
farming practices (e.g., plant density, planting time, etc.) which are capable 
of giving appreciable yields without other changes in the fanning system. The 
substitution of food imports by domestically produced foodstuffs also offers 
considerable grovth prospects for Mozambique's agricultural sector. Export 
potential appears promising, for both the international and regional markets. 
Traditional cash crops, such as cashew nuts and cotton, could capture lost 
markets and horticultural crops and new cash crops, such as soybeans (already 
adopted by a few farmers) and sunflowers could be successfully developed. 

D. Poverty in Mozambique 

The extreme poverty that exists in Mozambique is reflected in all of its 
economic and social indicators. Despite its tremendous agricultural and 
consequent economic potential, Mozambique is the poorest country in the world. 
The $80 per capita.income is almoet the same as at independence in 1975, 
indicating that, in real terms, the level of income has drastically declined 
over the last 20 years. With official development assistance over 100% of 
GDP, Mozambique is also the most donor-dependent country in the world. . 

&~xacerbating this trend is the level of Mozambique's external debt which is 
equivalent to almost 400% of GDP. The low level of income and concomitant 
poverty manifests itself throughout all levels of Mozambican society. 

Because of the breadth and depth of the poverty in Mozambique (95% are poor by 
generally accepted definitions), poverty in Mozambique has been further 
stratifi~d: the absolute poor, the destitute, and the remainder. Sixty 
percent of all Mozambicans live in absolute poverty, while estimates of the 
desrftute (a strata poorer than the absolutely poor) range between 10% and 
20% of the total population. Rural poverty is estimated to be 
significantly greater than the average, with up to 70% of rural households in 
absolute poverty. On the positive side, in rural areaslyhere the causes of 
structural poverty (estimated by the World Bank in 1990 to encompass two- . 
thirds of the rural population) have been linked to the 16-year civil war, 

t- Mozambique and its partners are in a position to begin to address some of the 
binding constraints. Much of the remaining conjunctural poverty is related-to 
both the war and poor domestic economic policies. 

The most critical underlying cause of structural and conjunctural poverty in 
Mozambique is the disruption and destruction of the economic link between 
rural households 190% of the mpulation) and both domestic and foreign 
markets. post-independence Miriist-~eninist economic policies disrupted or 
bankru~ted the mercantilist colonial economic structure, while the civil war ~~ ~ ~- 

destroyed the Marxist economic structure PRELIM0 tried to substitute. As a 
result, Mozambique's economic structure consists of a very costly, largely 
defunct industrial sector, an agricultural sector which for the most part 
regressed to subsistence (or less than subsistence -in the most war-affected 
areas), a dysfunctional financial sector, a private sector principally focused 
on short-term transactions, and a public sector that can deliver neither basic 
services or goods to the vast majority of the country. 

It is estimated that 50% of the total population has been affected by the war, 

" "Mozambique Po~ny Allcvialion Framnwrk Papa: World Bank, January 1990 



which severely disrupted agricultural production and markets. The average 
smallholder plot is only 1.7 hectares; about 19% of smallholders cultivate 
areas less than one-half of a hectare and 66% cultivate less than 2 hectares. 
Only 50% of smallholders cultivate sufficient land to provide them with enough 
income to meet a minimum level of nutrition. Using autoconsumption of cereals 
as an indicator of poverty, the levels of rural @ome are highly correlated 
with the size of land holdings for smallholders. In some areas of the 
country, e.g., Angoche district of Nampula province, the income of 
smallholders who have larger areas of cultivation (25% higher than the mean) 
is five times that of those who possess smaller areas (25% lower than the 
mean). In Nampula province, between 30% and 50% of families do not achieve a 
basic level of recommended calories. In a survey of five provinces, poor 
families sold on average 3.6 kilograms of cereals per year while non-poor 
families sold over 13 kilograms of cereals per year. 

According to a recent government report1', the lack of access by smallholders 
to markets to sell their surplus production and acquire consumer goods is the 
principal cause of the increase in rural poverty in Mozambique. Basic food 
markets are extremely segmented. Between 74% and 82% of expenditures by rural 
families are on food. According to a recent study in 1994, about 38% of 
participants in small-scale commerce are women. According to this report, 86% 
of households are headed by males and 14% are headed by females. 

17 
About 70% of the population can neither read nor write. Between 1983 and 
1992. RENAMO destroyed or closed almost 3,995 rural primary schools, affecting 
roughly 1.2 million students. This meant that less than 52% of the population 
of school age had access to primary education in 1992, a serious concern as 
there is a high correlation between the level of education and rural household 
income. Almost 61% of the heads of households do not have any education, 29% 
possess a primary level education, and 11% have secondary education. School 
participation rates increased from 19.8% in 1980 to 28.2% in 1991 in urban 
areas. In rural areas, however, the rates declined from 15.8% to 14.4% over - the same time period. 

The following table from a 1993 World Bank report indicates the severity of 
conditions in Mozambique relative to the regional average of sub-Saharan, 
Africa (SSA) in terms of social indicators. 

" Aemrding lo W surveys done in 1P90 and 1992 by the National Planning Commisioh and Michigan State Unknity .  

' a u r a l  M l i h m d t  and Powfiy in Mozambique," PoKny Alleviation Unit. Ministry of Plan and finance, February 1995 

" "0 P d l  da Pob- em Mqambique," Pweny Alleviation Unit, Ministry of Plan and Finance, Fehnrary 1995. 
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1. . Population 

SOCIAL INDICATORS 

Infant Mortality Rate (per 1000) 

Year 2000 Estimated Fertility Rate - 
Kilo Calorielday 

Mozambique has a population of about 16 million people, growing at an 
estimated annual rate of 2.6%. About 90% of the population is rural. 
However, more than one-third of the rural population has been displaced or 
otherwise affected by the widespread violence, looting and destruction in 
rural areas of the country during the 16-year insurrection and more recently 
by the severe 1992 drought. Over four million people sought refuge in more 
secure areas, while an additional 1.7 million fled to neighboring countries. 

Although 80% of Mozambique's population is involved in agriculture and 
agriculture-related activities, reliable statistics on rural employment in 
Mozambique are not available. Agriculture (crops and livestock), fishing, 
forestry and mining are generally cited as the current or potential subsectors 
for rural employment. The fisheries subsector plays an important role in 
Mozambique's economy, employing about 60,000 artisanal fishermen. Coastal and 
deep sea fishing are a major economic activity, with shrimpfpraun exports 
accounting for about 40% of total export revenues in 1993. No recent 
employment figures exist for forestry and mining, butthey are assumed to be 
negligible. 

Urban areas account for most of the low levels of existing wage employment. 
One source has estimated total wage employment in Mozambique (net of military 
and domestic service employees) at 340,000, with state and private enterprises 
accounting for 250,000 and the civil service for 90,000. 

2. Structure of the Rural Economy 

a. Geographical Factors 

Mozambique has a total land area of 786,380 square kilometers, with an 
additional 13,000 square kilometers of inland waters, including Lake Cahora 
Bassa and part of Lake Malawi (Lake Niassa). The country is 2,500 km long 
from north to south and 250 to 300 km wide from east to west. 

Between 1983 and 1992, RENAXO destroyed or closed 1,373 rural health units. 
decreasing the population density to health units from 9,730 persons per 
health unit in 1985 to 12,900 in 1992. Health coverage declined to betveen 
35% and 40% (including preventive medicine). With rural water coverage of 
about 30% of the population, water-borne diseases have become one of the major 
causes of Mozambique's very high mortality indicators. UNDP and other donors 
cite an infant mortality rate of 140-173 and an under-five mortality rate of 
280 per 1000. 

The vulnerability of the rural population to external shocks such as drought 
and other natural disasters is high as families and communities rebuild their 
assets and accumulate the resources they normally depend upon to withstand 
external shocks. Within the general rural population, the returning refugees 
and displaced families make up a very vulnerable subgroup . 

Mozambique 

89 Urban 
140-300 Rural 

6.1 

1680 

SSA 

107 

5.8 

2120 



Among the regions, the topography and climatic conditions are quite diverse. 
Topographically, Mozambique can be divided into four zones: a coastal zone 
extending from the Tanzanian border to the Save River with elevations less 
than 200 meters above sea level; a middle plateau zone, occupying higher 
elevations north of the Save River, with elevations of 200 to 500 meters; a 
northern plateau zone covering parts of Niassa, Cabo Delgado, and Zambezia 
provinces, with elevations of 500 to 1000 meters; and a western highland zone 
covering elevations in excess of 1000 meters in Niassa, Tete, and Nanica 
provinces. 

Climatically, the northern region--from the Zambezi River to the Tanzanian 
border--falls within the East Africa Monsoonal System with a well-defined 
monomodal rainy season from November/December to March/April. Annual rainfall 
ranges between 1000 mm and 1400 mm. The central region extends south from the 
Zambezi River to the Save River and is influenced by the Indian Ocean 
subtropical anticyclonic system of the southeast trade wind zone, with 
rainfall between 800 mm and 1200 mm. Where the north and center system 
overlap rainfall is as high as 2000 mm. The southern region (south of the 
Save River) has an unpredictable and irregular rainy season, with frequent 
long dry periods. The average annual rainfall drops to 600 mm to 800 nun, 
often falling to as little as 200 mm. 

Total arable land is estimated at 36 million hectares (46% of the country's 
total area), with only about 8% of this total currently cultivated. In 
general, the clay soils found in the northern part of the country, despite the 
typical tropical need for phosphate and nitrogen, are more fertile than the 
sandy soils of the south. The most fertile areas are found among the alluvial 
soils adjacent to the major rivers: the Lurio in the north, the Zambezi in the 
center and the Save and Limpopo in the south. The potential for irrigation is 
considerable (about 3.3 million hectares) and vastly underdeveloped (90,000 
hectares are currently in irrigation schemes). 

In part because of the geography of the country, the pattern of colonial 
development varied considerably between the southern, central, and northern 
regions. Agriculture in the south has been concentrated, since colonial 
times, along the alluvial soils of the Limpopo River and the Incomati River 
and their tributaries, with large public investments in irrigation schemes. 

Other than these two river valleys, southern Mozambique has offered little in 
the way of dependable agriculture. In addition, because of the their close 
proximity to Naputo, the southern provinces became a source of labor for the 
early gold and slave traders, revenue from the sale of labor contracts to the 
South African gold mines, and cheap labor for manufacturing in Naputo. The 
prolonged absence of men from the household in order to earn wages eventually 
became a tradition. This left their families trying to survive on rainfed 
agricultural production in drought-endemic areas and on remittances. 

A plantation economyl$eveloped in the northern and central regions where 
concession companies were established. The Niassa Company was highly 
dependent on the comnunal agriculture of the indigenous inhabitants, leaving 
behind a largely peasant-based agricultural system in Niassa and Cabo Delgado. 
The Mozambique Company was more successful in establishing operational 
plantations in the center of the country. The Zambezi prazos established 
plantations in the lower Zambezi River valley, leaving the upper river areas 
as labor pools and traditional farming systems. 

The impact of this divergent colonial structure on the agricultural sectors of 

'*?he Maambique Company, bemeen the Zambui River and the and  parallel, the Niarsa Company, north of the d r i o  River, 
and the Znmbui p-, along both sidcs of the Zlmbui k r  and thc areas bew2cn the Dlo other mmpanics. 



these three regions is evident in the next table. 

Percentaaes of Marketed Output bv Reaion. at Independence 

South Center North Total 

Smailholder 4 11 16 31 
Plantation 1 33 1 35 
Settler 14 14 6 34 

Total 19 58 23 100 

Another important distinction between the three areas is that the family group 
in the North and Center is predominantly matrilineal and matrilocal, and in 
the South patrilineal and patrilocal, leading to very divergent impacts from 
changes in land use and the rural economy. Consequently, although policies 
are national in scope, their impact on the smallholder subsector and on groups 
within it--particularly women--have considerable regional variation. 

Regional variations also have a profound impact on the present food Security 
situation and possibilities for market articulation. Because the colonial 
administration developed infrastructure and market networks to serve Portugal 
and neighboring country markets, most of the transportation infrastructure 
runs east-west rather than north-south. Also, because of the massive amounts 
of food imports in recent years and the difficulties of transportation between 
and even within regions, parts of Mozambique are better integrated 
economically with neighboring countries than with the rest of Mozambique. 

The two large urban markets of Maputo and Beira, for example, have up to now 
been served to a much greater extent by commercial imports or food aid than by 
surplus domestic production (e-g., from Cabo Delgado or Nampula provinces). 
The geography of the country and the war-affected rural security situation 
between 1977 and 1992 made the articulation of a national economy difficult 
and encouraged the establishment of informal cross-border trading patterns. 

b. Agriculture Activities 

In post-independence Mozambique, farming has been carried out by three major 
types of producers, smallholders, large farms, and cooperatives. There are 
about 2.5 million family farms (5 peraons/family on average) cultivating 
between 1.0 and 1.5 hectares on average. The most important staples are 
maize, cassava, sorghum, rice, peanuts and beans. The main export crops are 
cashew, cotton, sugar, copra and tea. The livestock sector is relatively 
small as the national herd--cattle in particular--was decimated during the 
war. Although the country has ample grazing land, large livestock developent 
is limited by the devastation of stock during the war as well as infestation 
of large areas by the tsetse fly, especially in the northern provinces. 

The smallholder subsector accounts for about 95% of the total cultivated area 
and about 98% of the estimated food crop production. Since independence, most 
smallholders have had either no production incentives or access to markets and 
services. Consequently, they have engaged primarily in subsistence 
agriculture. In addition, as a further strong disincentive, stored crops and 
crops yet in the field were targeted for theft or destruction by RENAWO. In 
this environment, to minimize risks, farmers adopted complex farming systems 
with a wide range of crops, crop mixtures and crop rotations. However, a 
rapid vulnerability assessment conducted by CARE in early 1995 in the southern 
provinces found that many returned households continued to be at risk 



nutritionally because they had not yet re-established their traditional mix of 
on-farm and off-farm activities. Cultivation is manual, with very simple 
tools. Animal traction and mechanization in general are now virtually 
nonexistent except in a few areas. Some smallholders produce cash crops such 
as cashew and cott.on in areas where there is adequate security and access to 
markets. 

Family farmers (smallholders) are defined by Law 6 - 1979 as farmers who 
exploit the land for their own necessities and do not employ salaried labor. 
Smallholders can be sub-divided into three categories: 

1) largely subsistence smallholders in rural zones, with cropped areas 
of 1 to 3 hectares. The production system involves heavy dependence on 
family labor using hand tools and few, if any, purchased inputs; 

2) internally displaced ("deslocados"), members of the group above but 
who have been forced to migrate to relatively secure districts and for 
the most part have been accommodated in temporary villages. For these 
families, land access consists of 0.6 to 1 hectare; and 

3) entrepreneur farmers, often women, in the Green Zones around the 
cities. This group markets about 85% of its production of fruits and 
vegetables in urban or peri-urban markets. 

In addition to the smallholder subsector, commercial farmers (often referred 
to as "privados" to differentiate them from smallholders, state and 
cooperative farms, and large private enterprises established after 
independence) represent an important source of innovation and market response. 
These 3,000 or so producers average 35 hectares in size and are characterized 
by the use of some hired labor and a greater degree of purchased inputs. 
Twenty percent of "privados" are Portuguese settlers who remained after 
independence and have farms that tend to be larger and older. Another group 
of more recent entrants is made up of former smallholder producers who have 
expanded their area and technology, typically through a contractual 
arrangement with a large commercial agricultural enterprise. 

Large commercial farm enterprises (averaging over 1,000 hectares in size) are 
often operated as joint ventures with the government, having taken over what 
had formerly been State farms. The State farms, in turn, had generally taken 
over large private enterprises abandoned by the Portuguese colonial 
concessions. As part of this process, State farm encroachment on traditional 
smallholder land was considerable. Although the cycle of large landholding-- 
from colonial plantation to State farm to joint venture agribusiness--has 
largely been played out outside of the smallholder subsector, every stage of 
this process has had some negative consequences for the smallholder group. 
However, those smallholders associated with large commercial ventures are much 
better off than other smallholders in these areas due to improved security, 
access to inputs, etc. Large enterprises do not account for a significant 
portion of total food production but are important in the export sector and in 
the evolving land use patterns and allocation conflicts. 

The total area cultivated for the 1992/1993 season by commercial farms has 
been estimated at about 130,000 hectares, with food crops (mainly maize and 
rice) accounting for about 459 of the area cultivated and export crops (mainly 
cotton and copra) for 55%. 

3. Sources of Rural Income 

Rutal household income is defined as the cash value of production for own- 
consumption plus remuneration from the sale of goods and services including 
in-kind payment and remittances by those people who ate together in the last 
year on a regular basis in a specific location. The sources of rural 



household income include 

1) on-farm crop and livestock production that is consumed by the 
household; 

2 )  off-farm income19 from the sale of agricultural produce (crops, 
livestock, forestry and fisheries); 

3) wage earnings and in-kind income from off-farm labor (e.g., 
mining, manufacturing, and farm labor); 

4) earnings from off-farm, non-agriculturally-related activities 
(e.9-, from services or sale of consumer goods); and 

5) remittances. 

The situation of the labor market and household income is difficult to assess, 
given the lack of reliable and comprehensive (and in some cases nonexistent) 
data on wages, employment, labor force and productivity. In addition, the 
mass movement of a significant portion of the population because of the war 
.and periodic natural disasters contributed to the difficulty of gathering 
information. Mozambique suffers from widesprea$,absolute poverty that is 
estimated to affect some 60% of the population. In 1992, there were an 
estimated six million displaced people (out of a total estimated population of 
15-16 million), most of whom were forced to survive in crowded accomodation 
centers and urban slums. 

Information on living standards is very limited but it is indisputable that 
the majority of Mozambique's population is extremely poor. A national 
household study will be implemented in 1995 to generate information for 
policy-makers. Enough information exists, however, to establish a generally 
accepted context. Most poor people are rural or originate from rural areas. 
About 70% of rural households are gpsolutely poor and about 60% of the urban 
population is in absolute poverty. 

2- The subsistence and informal sectors still provide the only income source for 
an estimated 90% of Xozambicans. Of the recorded wage labor workforce in 
1993, 47% were employed in the shrinking industrial sector and 28% in 
transport and communications. The civil service employs around 105,000. The 
main features of the labor market are typical of a developing country: an 
excess supply of unskilled labor, acute shortages of skilled labor and very 
low productivity levels. Since 1990, the problems of unemployment have been 
compounded by the return of emigrant workers from the former German Democratic 
Republic and South Africa. Tremendous pressure is being exerted on the labor 
market and its weak institutions by large numbers of returning refugees, 
displaced and disabled persons, demobilized soldiers and retrenched workers. 
Within the scope of the peace process, the GRU is working with donors on 
resettlement and training programs to minimize further increases in 
unemployment arising from the military demobilization. There is no 
com~rehensive em~lovment wlicv in Mozambiaue and the labor market information .- ~~-~ 

.yetem is ineffecti;e.  he in;titutional tkakneo. is exacerbated by the 
aradual withdrawal of the qovernment frcm productive activities and the flight 
of skilled labor from the public to private sectors of the economy and to 
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22 donor-funded projects. 

The Mozambican labor market is characterized by high labor force growth rates, 
declining wage employment and real wages, acute skill shortages and a rapidly 
growing urban informal sector. All of these factors reflect a depressed labor 
market and increasing poverty. In 1990 7.8 million people were in the labor 
force (out of a population of about between 12 and 16 million), indicating a 
labor force participation rate of 52%-48%. 

Unpublished data from a 1991 population survey indicated that agriculture 
accounted for 80% of the total employment in the country; wage employment 
accounted for only 17%. A new feature of employment status in 1991 was the 
huge size of self-employment (family sector), which accounted for 46% of total 
urban employment. In 1980 this sector was virtually absent. The displacement 
of people to urban areas has created a large urban informal sector. 

The most important sources of vulnerability for rural households are drought 
and other natural disasters. The predominantly rainfed (and low-input) 
agricultural system of Mozambique's smallholders makes them highly susceptible 
to the vagaries of climate and to the impact of plant diseases and pests. The 
war reduced the possibility that Mozambique's smallholders could use off-farm 
employment to protect household consumption from the vagaries of weather. 
Off-farm income has provided only 15% of total rural income compared to the 
average of 40% found elsewhere in sub-saharan Africa. The war also inflicted 
major damage on the informal safety net by curtailing remittance flows between 
households and by loosening the ties of family and community. Rural 
households will remain vulnerable until they have rebuilt their assets, inter- 
regional markets in food grains fully re-emerge (to reduce the consequences of 
local production shortfalls), and the rural economy recovers sufficiently to 
provide enough off-farm employment. 

The available evidence suggests that the 60% to 70% of rural households that 
fall below the absolute poverty line depend upon subsistence agriculture in 
normal circumstances. Rural poverty is strongly associated with social 
systems disrupted by the war, limited ownership and access to productive 
assets, low productivity of smallholder agriculture, and limited access to 
market opportunities for cash crops. 

Michigan State University (MSU) has conducted a survey of the northern 
provinces (Cabo Delgado, Niassa and Nampula) that provides valuable insights 
into the sources of rural household income (recently corroborated on a 
national basis by the GRM's Poverty Alleviation Unit). The survey found that 
on-farm income (from crop and animal production) represented a very high 
proportion of total income--approximately 85%. Off-farm income (cash and in- 
kind income from off-farm labor, earnings from non-agricultural activities, 
and remittances) represented an important but significantly smaller 
proportion. Remittances only accounted for 0.6% of total gross household 
income. These results, of course, will differ to some extent in other 
geographic regions. For example, small livestock are an important source of 
rural household income in the southern provinces (approximately 35% in some 
districts) and, to a lesser extent, in the central provinces. In the northern 
provinces, however, livestock holding, which traditionally plays an important 
savings and insurance role in rural Africa, is a very risky activity that many 
households have decided not to undertake or to conduct on a reduced scale, 
primarily due to tsetse fly infestation. In addition, remittances from 
Mozambican miners in South Africa are a higher source of income in the 
southern prpvinces. For example, Save the Children (U.S.) conducted a survey 

22 Thii issue is of such that it was d i  at a side session at the 1993 Consultative Group meeting in Paris and was alro subject 
to several GRhiJdonor iniliatives l o  retain stalled employees in the public rector. 



in 1994 in Gaza Province which indicated that remittances can account for up 
to 50% of household income. However, given the dramatic changes taking place 
in South Africa, they estimate that this source of income will decline 
substantially over the next few years. Other sources of income--small-scale 
mining (Tete, Uanica, and Niassa provinces) and fishing (along the coastal 
areas)--are only important in specific geographic areas. The overall picture 
illustrates that, in the present environment, on-farm income represents the 
most important source of total household income in rural areas. 

The State Secretariat of Fisheries presented its Uaster Plan at a conference 
in October 1994. The Plan responds to an urgent need for a strategy in the 
sector that emphasizes the role of the private sector. It also emphasizes the 
importance of-the sector, which contributed 54% to total exports in 1993. The 
GRm expects that the Uaster Plan will have a significant effect on 
Mozambique's balance of payments, increasing the positive net amount from $40 
million in 1993 to $84 million in 2005. The GRM further expects an increase 
in employment of 40% (mainly artisanal) over this period, with significant 
participation of women in processing activities. The Plan envisions upgrading 
the currently non-viable industrial fleet, promoting pelagic fisheries outside 
the Sofala Bank and establishing new fishing harbors. The Plan also increases 
attention to artisanal fisheries for improving production and reducing post- 
harvest losses. 

Mining, which has considerable potential and has been generating interest 
among prospective investors, has been hindered by insecurity, obsolete 
equipment and transport problems. The most significant minerals are the 
pegmatite deposits in Zambezia Province, which are now being mined for 
columbotantalite, beryl, mica, bismuth and semi-precious stones. Wozambique 
probably has the world's largest reserve of tantalite, which is used in the 
electronics industry, and for special steels. The large potential of 
tantalite may eventually make it Uozambique's most important mineral export. 
Tantalite mining at Uurrua (originally supported by the former East Germany 
and Soviet Union) had to be abandoned during the war for security reasons. 
However, Russian and South African mining houses have been reexamining the 
deposits. An internationally competitive tax regime for the petroleum and 
mining sectors came into effect in 1993. Informal artisanal mining exists in 
Uanica and Niassa provinces, particularly in gold (much of which is allegedly 
smuggled into Tanzania). 

Since independence, manufacturing has been largely urban-based and hobbled by 
a shortage of imported raw materials and spare parts, a lack of skilled labor 
and experienced management, a statist orientation for heavy industry 
inappropriate to the country's capacity, increasingly obsolete equipaent, 
power shortages and weak markets. There was a marked decline in production 
between 1981 and 1986, particularly in the heavy industry sector. In 
response, industrial rehabilitation was given high priority under the BRP in 
1987. At first the decline was reversed, with industrial output growing by 
8.7% in 1987. Foreign funds helpad ontarprises overcome bottlenecks stenming 
from the inability to obtain imported raw materials and spare parts. Despite 
that initial positive response,'however, manufacturing output has declined 
since the late 19808, particularly in textiles and clothing, pharmaceutical 
products and electrical aquipaent. The main problems have been a lack of raw 
materials, low effective demand in the internal market, inability to sompete 
with imported products on price or quality (partly due to the current tax and 
customs regime), and the drought that significantly weakened agro-industry. 

There are currently a variety of projects and plans to improve the 
manufacturing industry, mainly by developing a better policy environment for 
private enterprises. One of these projects is the Institute of Local Industry 
Developnent, established in the early 1990s to promote the expansion of m a l l  
and medium-sized enterprises, that are seen as a safer basis for industrial 
growth than the big heavy industries favored in the past. Another involves 



production corridors formed by the GRM in 1992 to provide special incentives 
to encourage businesses to set up along the transportation corridors linking 
Mozambique's ports with neighboring countries. A third is a revision of 
investment regulations in 1993, allowing the Investment Promotion Center (CPI) 
to take advantage of increased foreign investment interest after the end of 
the war. A stifling environment remains, however, for the many dynamic 
microenterpriser! which could, with some encouragement in the way of credit' 
lines and easier access to licenses, generate considerable employment and 
production. 

Off-farm income generation often plays a key role in facilitating acquisition 
and use of productivity-enhancing inputs. off-farm income can increase 
purchased input use or capital investments where credit is unavailable or 
costly to use, cm where other sources of cash income for loan repayment are 
lacking. It can also play a role in facilitating conservation investments for 
which credit is rarely available. Off-farm activities also smooth household 
income and help to reduce risk by diversifying the sources of household 
income. However, unlike in other African countries where off-farm income 
(particularly trading and small-scale manufacturing) is an important source of 
rural household income, in Mozambique--devastated by war, a host of natural 
disasters and inappropriate economic policies--off-farm income makes a minor 
contribution to rural household income. Overall, the low off-farm share is 
understandable, given the effect of rural violence on the willingness and 
ability to invest in off-farm enterprises, and the lack of opportunities for 
off-farm earnings. 

11. Constraints 

A. Constraints to Growth and Income 

1. Macroeconomic 

A stable macroeconomic framework is essential to attaining sustainable 
economic growth. Such a framework is usually defined as one with low 
inflation, competitive real exchange and interest rates, stable fiscal policy 
and a viable balance of payments situation. Although it.is difficult to 
quantify the growth impact of these macroeconomic factors, experience in other 
countries has shown that GDP growth is directly linked to the rate of 
inflation, the fiscal deficit and the degree of exchange rate distortions. 23 

In terms of the elements described above, Mozambique has made significant 
progress in eliminating exchange rate distortions (measured by a decrease in 
the difference between official and parallel market rates--13% on average in 
1994) as well as in reducing monetary financing of the fiscal deficit. 
However, the overall macroeconomic program remains fragile because of the 
relatively high domestic rate of inflation (71% by the end of 1994), high 
fiscal deficit (309 of GDP, before grants, in 1994), large balance of payments 
and trade deficits ($848 million in 1994), high debt service ratio (after debt 
rescheduling), and dependency on external aid, which funds a large share of 
imports and the GRM's budget. 

a. Exchange Rate Distortions 

A remarkable achievement of the ESRP has been the substantial adjustment of 
the official exchange rate since 1987. However, because of the relative 
importance of external aid as a source of import financing (donors finance 75% 
of imports), the exchange rate market is highly vblnerable to sudden 

23 'Does M a m m n o m i c  Policy Matter? Evidcncc f m  Developing Countries,' Stanley Rwher, Occasional Paper No. 27, 
International Csntcr for b n o m i c  Gmwth, 199S. 



fluctuations in external aid flows, with negative implications for short-term 
exchange rate stability. In order to avoid wide fluctuations in the exchange 
rate, the monetary and fiscal program requires accurate estimations of 
external aid flows throughout the year. This task is particularly difficult 
because donor pledges and actual disbursements are subject to many 
uncertainties. 

b. Fiscal Policy 

The fiscal adjustment in Mozambique has entailed a considerable increase in 
fiscal revenues as a percentage of GDP and consequently a reduction of 
previously large current account deficits. This, combined with the increasing 
level of external grants and concessional loans, has been the basis for an 
expansion in overall expenditures, especially in public investment. 
Nevertheless, the level of recurrent expenditures to cover the maintenance and 
operating costs of priority sectors is grossly inadequate to meet minimum 
quality standards. The need to keep a balanced budget, combined with the 
urevailina financins structure, has led to a much faster qrowth in public 
investmenf, 70% of Ghlch is financed by external aid. ~eanwhile, recurrent 
expenditures have remained relatively unchanged as a percentage of GDP. 
~ l t h o u ~ h  a reallocation of funds from the in;estment to the recurrent budget 
would clearly enhance efficiency, this has proved difficult because the 
composition of external assistance continues to favor tied aid and investment 
projects, largely due to the lack of transparency and accountability in the 
budgetary process. 

With interest payments on debt and defense expenditures accounting for over 
half of current public expenditures, there is little margin left for financing 
other recurrent costs.' In the past, too many resources have been devoted to 
national defense and security and not enough to rural infrastructure. In 
addition, too many resources have been captured for public sector use via 
deficit spending, especially unproductive use of resources in the industrial 
sector. 

C. Financial Sector 

There are five commercial banks in Uozambique, two state-owned and three 
privately-owned. None of the three privately-owned banks has an interest in 
financing agricultural production. All of the head offices of the private 
sector banks are located in Maputo, far from the main agricultural production 
centers, although most have branches in the provincial capitals. 

Because of current macroeconomic instability and high levels of financial 
repression, most banking sector activity is in short-term trade finance. Most 
credit has been provided to non-performing public enterprises, thereby 
crowding out credit for the private sector. Financial repression has forced 
many activities into the informal sector, which will only move back to the 
banking system as banking services and returns on financial services improve. 

d. Daaestic Inflation 

Following the liberalization of prices in 1987, the domestic rate of inflation 
has been brought down from an average of 165% in 1987 to 63% in 1994. 
Domestic inflation remains high, signalling difficulties in monetary control 
and progrming. To a large extent, slow progress in reforming the financial 
sector has been an important explanatory factor. In particular, difficulties 
in resolving accounting problems of other items net, which represent 80% of 
total assets and liabilities in the banking sector, confound the problem. 
This has consistently led to faster than prograrraned expansion in domestic 
credit. 



The continued high levels of inflation act as a tax on the poor and also 
create significant distortions. High rates of inflation have eroded the real 
purchasing power of households, as reflected in the fact that the nominal per 
capita income level of $80 is the same as it was at the time of independence 
(1975). This has occurred as a result of the GRM's attempt to capture 
resources for unproductive public sector and parastatal uses. 

e. External Viability 

The viability of Mozambique's balance of payments relies substantially on 
external assistance for import financing and debt rescheduling. External aid 
(loans and grants) accounts for 75% of merchandise imports (30% through 
project finance and 45% through import support purposes). Mozambique's debt 
burden is one of the highest in the world and represents four times the 
country's GDP. While successive debt rescheduling has resulted in substantial 
debt relief, the actual debt service is closer to 25% of exports of goods and 
services compared with a scheduled debt service of 150%. Further debt 
rescheduling.or debt forgiveness will be required to ensure viability in the 
long run. 

f. Aid Dependency 

Mozambique's overall adjustment program and economic recovery have been 
critically dependent on the substantial flow of foreign aid provided by the 
international donor community. Mozambique receives about $67 per capita in 
foreign aid, almost double the average for the Southern Africa region. 

Mozambique's dependency on external aid is illustrated by its importance as a 
source of financing of imports and the GRH budget (see above). External aid 
will provide financing for 65% of the GRH's budget in 1995. Clearly, 
Mozambique's growth prospects and fiscal policy would be adversely affected by 
shortfalls in external aid, at least in the medium term. In particular, given 
existing budgetary imbalances (a fiscal deficit of 30% before grants and 9% 
after grants), fiscal policy is highly vulnerable to a reduction in import 
flows which, in turn, generate counterpart funds needed to finance a 
substantial proportion of the recurrent budget (over 14%). In the longer 
term, this raises serious concerns about the sustainability of fiscal 
expenditures and consequently about Mozambique's growth prospects. 

9. Insecurity 

The insecurity situation precluded a more rapid supply response to the 
adjustment program. First, it had a detrimental impact on Mozambique's core 
agriculturally-based industrial and service activities. The disruption of the 
rural economy caused by the war and subsequent displacement of millions of 
smallholders was exacerbated by the destruction of key commercial networks and 
industrial installations. Second, the insecurity inevitably slowed the 
restructuring process itself. Essential to this process was the phasing out 
or transfer of the state economy into an emerging private sector--through the 
privatization program and the generation of new activities. However, by 
increasing investment risks, the war made an already c ~ p l e x  process even more 
difficult to manage. Third, the efficiency of investment and external aid was 
adversely affected by the insecurity. While investment aid rose 
substantially, insecurity restricted the scope of projects to mainly urban 
areas, with adverse impacts on the quality of investment and Mozambique's 
absorptive capacity. 

h. Implementation Capacity and Human Resources 

The acute scarcit.~ of skilled labor and overall underdevelopment of human 
resources remains Mozambique's major long-term growth constraint. The need to 



implement a large number of externally-financed projects raises the demand for 
skilled labor. Given the inelastic local supply, the excess demand is partly 
met by a substantial flow of technical assistance (estimated at over $300 
million per year). Nevertheless, the remaining excess demand has pushed 
salaries of certain skilled categories to international standards, which is 
inconsistent with the country's per capita income level. 

Mozambique's limited capacity to absorb existing levels of external aid has 
had important implications both on efficiency and macroeconomic grounds. In 
particular, the "brain-drain" in the civil service caused by more attractive 
salaries 0ffered.b~ aid agencies necessarily affects the government's 
performance and policy implementation. Prom a macroeconomic perspective. 
Dressure to adiust salaries of technical staff and hiah level civil servants .-- - - -  

to levels comparable to international technical assistance has negative 
implications in terms of long-term sustainability of recurrent expenditures. 

The current policy and regulatory framework suffers from a lack of 
implementation. Lack of transparency and ineffectiveness represent major 
constraints to increasing household income because they create uncertainty and 
disincentives, thus severely constraining the development of a vibrant, 
competitive private sector. Overall, this lack of transparency and 
accountability is manifested in virtually all facets of Mozambican society, 
e.g., the regulatory environment (through inappropriate policies and a complex 
web of licensing requirements, which invite corruption and increased 
transaction costs). 

i. Resource Mobilization ~ ~ 

Mozambique's main challenge in the next decade is to build upon the peace and 
policy reforms to effectively establish sustained economic growth and poverty 
reduction while reducing further macroeconomic imbalances. It is essential 
that investment continue to grow in real terms to renew the capital stock to 
support high production in the new economic environment. However, the economy 
will be in no position to generate sufficient domestic savings to finance 
investment in the short to medium term, even assuming an accelerated expansion 
in GDP. In view of Mozambique's extremely low levels of per capita 
consuinption and income,. the negative level of private sector domestic savings 
is unlikely to be reversed in the medium term. The scope for increasing 
government savings is also limited. On the revenue side, there is ample room 
for expanding the relatively small tax base. The introduction of a value- 
added tax (which the GRM plans later this year) would eliminate distortions 
and, because of its aelf-checking nature, encourage the integration of the 
large informal sector into the revenue base. On the expenditure side, further 
tightening of the recurrent budget will be difficult, particularly in-light of 
existing needs in priority sectors. 

It is highly unlikely that the extraordinary level of external aid will 
continue in the medium term because a) the restoration of peace will preclude 
access to certain emergency funding channels; b) recent political developrrent 
in the region will expand,demand for concessional aid to other countries; and 
c )  the restoration of the rural econany will require that food aid eventually 
be phased out, with little likelihood that it will be replaced by other types 
of aid. In line with restructuring of the economy, Mozambique will also need 
a shift in the relative canposition of investment from the public to the 
private sector. This will require a much larger role for foreign investment. 

2. Business and Investment climate" 

The business and investment environment in Uozambique, as embodied in the 

24 Scc lhc Burinm and I n ~ t m c o l  Climalc Scclion of the Emnomk Anna for h i k  



Commercial and Investment Codes, is antiquated and does not meet the needs of 
present-day business. In practice, it takes an excessive amount of time to do 
ordinary business, such as clearing imports through customs, obtaining export 
permits, etc. By current estimates, it requires well over a year just to 
obtain permission to establish a private business. Of about $870 million in 
applications for foreign investment submitted to the Center for the Promotion 
of Investment sinoe 1985, just over $160 million are under implementation. 

According to a 1994 World Bank study,25 the adverse business climate in 
Mozambique is essentially rooted in the past dominance of the State, which 
sought to control rather than facilitate private sector activities. Even 
minor transactions require notarized signatures, special paper and stamp 
taxes. A number of registrations, permits and licenses must be obtained from 
a variety of gove1:nment agencies. These requirements frequently complicate 
the entry and exit of businesses and inhibit competition. Regulations lack 
transparency and procedures are not standardized or automatic. Consequently, 
very few private (and even government) entities are fully aware of all the 
steps needed to cumplete a specific transaction. Regulations are frequently 
enforced on a discretionary basis and add unwarranted additional costs. The 
GRM's limited capacity to administer complex and cumbersome procedures further 
.dds to the costs of doing business in Mozambique. Delayed responses by 
government agencies to applications and authorizations are a major obstacle to 
operations. The enforcement of demanding regulations carries a very high 
opportunity cost for the State which could be using scarce resources in more 
productive ways. 

B. Constraints to Rural Household Income 

1. Sectoral Policy 

The GRM's past policy of controlling prices and intervening in the domestic 
marketing of agricultural products stifled the development of a competitive, 
efficient private sector. Producer prices of several important agricultural 
products have continued to be subjected to a minimum (floor) price system. In 

I- 
practice, this amounts to administrative price fixing because of poor 
implementation of the policy by GRM officials and private traders. Although 
the adjustment toward international prices has been substantial, floor prices 
have de facto become fixed due to habit and the lack of competitive markets. 
This de facto price fixing not only reflects difficulties in implementing 
policy changes, but also rent-extracting practices by certain elements of the 
public sector. The result is an impediment to strong supply response and 
improvements in agriculture's terms of trade and profitability. 

Although effective competition among private traders has grown at the district 
caoital level and in the immediate surrounding areas, the rural zones are 
still characterized by monopolistic/monopsoni~tic trading and pricing 
wlicies. Althouah the smallholder's share of the world export price for 
crops such as cotton and cashew, has increased in the last couple of years, it 
remains considerably below border parity prices. Until very recently, GRM 
policies had the effect of encouraging inefficient and uncompetitive companies 
to absorb much of the export earnings. 

To provide a competitive and efficient marketing system for smallholders, 
private sector participation in marketing must increase. The tax regime 
related to export crops must be more transparent. Farmers must know and 
understand more the relationship between world and fanngate prices. This will 
encourage more exports and raise smallholders' share of the world price. 

2.5 "Investment Study," World Bank, 1994 



The liberalization of food markets--largely driven by ~SAID'S P.L. 480 Title 
I11 program and Private Sector Support Program--has continued and is nearly 
complete. The policy reform effort has contributed to food security by 
Stimulating production. Markets for food crops have been extensively 
liberalized, thereby benefitting smallholder producers. Only a few 
commodities are still subject to price setting (bread and flour, for which the 
controlled prices are close to market-clearing levels). The GRH continues, 
however. to Set floor farmgate prices for eight crops, and to define the 
"marketing campaign" as the four quarters after harvest. Food production is 
rising as returnees begin production and other smallholders take advantage of 
the new incentive structure for producers. 

Rural traders are still few, as a result of a poor policy and regulatory 
environment. Removal of a few key policy/regulatoty constraints (such as 
licensing requirements and transport fees) will allow more traders into the 
market. Increased competition would provide more effective marketing for 
smallholders and provide higher producer prices by minimizing marketing 
margins. The Competition will also benefit poor consumers and trade by 
transferring food efficiently from surplus to deficit areas, improving food 
security and reducing seasonal fluctuations in consumer prices. 

2. Marketing 

The general situation of agricultural markets in Xozambique fits the 
description of African "stage on?; markets presented in the Africa Bureau 
paper on agricultural marketing. These characteristics include 

a policy and regulatory environment that does not provide adequate 
incentives to farmers to produce marketable surplus nor to private 
businesses to engage in marketing activities such as collection, 
storage, and processing; 

a dilapidated or inadequate marketing infrastructure; .. private marketing agents who tend to be small in scale and 
undercapitalized, and who tend to turn stocks over as rapidly as 
possible; and 

a majority of producers who focus on meeting household food security 
requirements (most producers, however, sell small quantities Of staple 
foods immediately after the harvest in order to meet cash requirents). 

Although this characterization is appropriate, the agricultural marketing 
situation of Mozambique is made more complex by the large amounts of food aid 
(emergency and colamercial), and by the disarticulation of the national 
economy. 

a. Market Organization 

Under the previous centrally-controlled systam, the Ministry of Comerce had 
responsibility for overseeing rural trading operations and for l i c ~ s i n g  all 
private traders. ?or each rural area, the provincial office of the Ministry 
licensed one or more wholesalers ('armazenista'J to act as a distributor for a 
list of essential items. This structuring of rural trade did not permit a 
natural growth of a competitive private sector. Since then, the GRn has made 
impressive progress in eliminating restrictions on trade, and the parastatal 
agricultural marketing body AGRICOn is basically bankrupt and no longer a 

* A  Stralef5c Fmmmrk lor Promotine Apricullunl Markctine and Anribrrrinm D m l o m c n l  in SuhSharan Airia. O U t  d 
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major player. Consequently, the old State-controlled system has largely been 
dismantled, either by decree or by disintegration. The dismantling of the old 
system, however, has been uneven, depending on the acquiescence and/or 
efficiency of GRM personnel carrying out the new policies. What will take the 
place of the former system has yet to develop. 

The chanaina rural economv of Mozambiaue forces one to ask the difficult 
question-of -how ef f icient-markets wili emerge. First, underdeveloped market 
communications infrastructure and the lack of market support services (such as 
marketing research) inhibit market performance. Due to the war and the 
economic orientation of the country after Independence, private marketing 
systems collapsed and were never f h l y  replace&. The Mozambican economy was 
dominated by a command system in which resources were not allowed to move 
freely in response to price and other market signals. Rural producers were 
forced during marketing campaigns to sell their surpluses right after harvest. 
Market information under this system consisted of an announcement that 
licensed traders would be in the countryside within a given period of time to 
buy produce at prescribed prices. The sheer size of Mozambique and distances 
between commercial centers currently are constraints to the evolution of an 
efficient market information network. Traders and wholesalers do not readily 
know where marketable surpluses exist in the countryside. Producers do not 
readily know where markets exist for their surplus production. The lack of 
this basic information leads to inefficiencies and higher marketing costs 
because traders must follow hearsay in ferreting out production for sale. In 
addition, it also puts the rural producer at a serious disadvantage in 
negotiating a sales price for herlhis surplus production. Consumers are 
forced to pay hiqher prices because less produce finds its way to market. 

Second, until very recently Mozambique lacked any capacity to collect, 
analyze, and disseminate market research and basic information. Agricultural 
statistics reflect government policy with regard to production levels 
(marketing quotas) and prices. Consequently, agricultural policy has been 
made in a vacuum of information. Due to their socialist orientation, central 
planners did not reward or equip their staff to conduct production or market 
research and data collection, let alone analysis--even though it is 
desperately needed by 
policy-makers, traders, producers, and consumers. Therefore, a monumental 
task remains in redefining the roles of and retraining government workers, 
private traders, producers and consumers. Fortunately, the GRM has recognized 
the problem and has begun the process. 

b. Marketing Infrastructure 

The lack of efficient and cost-effective marketing networks is a major 
constraint. Marketina infrastructure (electricity transmission lines, roads, 
bridges-and railroads; has largely been destroyed-by the war with the result 
that much of the service network (marketing, transport, banking and the social 
sectors) have become inoperative. Lack of maintenance has contributed to the 
severe deterioration of the transport network. 

(1) Financial Intermediation 

For the moment, the lack of formal credit from the banking system is not a 
major constraint to smallholder production and will not be until the level of 
technology employed by smallholders is improved and the relative cost of 
purchased inputs declines as marketing costs are reduced. This may occur 
soon. Several private cotton companies are already providing inputs to 



farmers on credit. In fact, MSU studies2' demonstrate that it is only 
through input use that cotton farming is profitable. Other studies indicate 
that there may be scope for promoting the expansion of private, informal 
savings and credit systems that mobilize local savings. The lack of formal 
credit in the near term is a much more serious constraint to improving rural 
trading networks, investment by the private sector in productive assets, and 
financing agricultural marketing. Very high nominal interest rates in the 
formal banking system make it extremely unattractive to borrow funds and even 
more difficult to repay loans. 

(2) Roads 

The National Directorate of Roads & Bridges (DNEP) which builds and maintains 
the road system, estimates the country has 29,000 km of road, as follows: 

Pavedjprimary roads 5,000 km. 
Gravel roads 3,000 km. 
Earth roads/tracks 21,000 km. . 

the 29,000 kilometers of roads in Mozambique, it is estimated that only 30% 
the major paved road network is in good condition, and more than one-third 
not transitable on a reqular basis. The feeder roads (low-volume secondary 

and tertiary roads) are algo in poor condition and many are currently 
impassable due to destruction by war, deterioration because of lack of 
maintenance during the war, and land mines. Consequently, vehicular traffic 
is very low and sporadic on much of the network. This constitutes a major 
bottlenf~k to the transport of farm produce to the points of consumption and 
export. In addition, insurance polices are largely unable to cover the 
risks faced by transporters, including, of course, travel on mined roads. 

The coming of peace has resulted in a dramatic increase in traffic volumes. 
For agriculture to recover, the need for good roads is critical. The dramatic 
post-war 100% to 500% increase in traffic volume has placed a severe strain on 
already weak road structures, resulting in an accelerated decline in the 
condition of the roads and increased transport costs (the cost of operating a 
truck on a poor road is about 2.5 times that of operating on a good road). 
The rehabilitation and maintenance of the road network is in urgent need of 
acceleration. 

In general, rehabilitation, maintenance and developent of the road system are 
constrained by inadequate institutional capacity, inefficient operational 
policies and procedures, and lack of funding. In an effort to deal with 
maintenance, in the mid-19806, the GRn created special units to maintain and 
rehabilitate roads; a unit was established in each province and provided with 
a pool of capital equipnent. The limited efforts they have been able to mount 
have been largely limited to the main national and regional roads (the 
"primary" roads). 

The problem of maintenance has been canpounded by the levy of very low user 
charges for heavy trucks and a low price for diesel fuel. Although the price 
of diesel fuel has been kept near import parity price as part of the 
restructuring of the petroleum sector, the relatively l w  price--c-unded by 
delays in collection of fuel taxes--has meant inadequate revenue flowing into 
the Road Maintenance Trust Pund. As a result, those vehicles that inflict the 
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maximum punishment on the roadbed have contributed little toward funding its 
maintenance. Conversely, for transport operators the poor condition of the 
roads has drastically reduced the life of tires, suspension systems and 
wearable parts, which are expensive to replace and require foreign exchange; 
as a consequence, transport services are exorbitantly expensive, and tend to 
be concentrated along the better-maintained roads. 

Feeder roads, which connect scattered rural communities to the highway system, 
are vital to the movement of food, consumer goods and surplus food and export 
crops from farmgate to the markets, and to the small ports and railheads. 
Most feeder roads in Mozambique are earth or dirt roads that require frequent 
maintenance work to remain passable. The neglect of maintenance work during 
the past two decades has rendered a large proportion of them impassable, 
cutting off access to and from many rural communities. The revival of the 
rural economy cannot occur without urgent attention to the feeder roads 
system. 

(a) Mines 

During successive wars (independence and civil), the belligerents placed as 
many as a million land mines on roads, around strategic installations, along 
national borders, around disputed towns and, to deter settlement, near 
schools, wells, clinics, agricultural plots and fields, and villages. A major 
donor-supported effort to address the problem began in early 1993; since then 
various operators have cleared 4,500 kilometers of key roads (opening up much 
of the Zambezia valley to trade and settlement) and scattered refugee routes - - and areas near towns. 

Land mines will remain a serious problem in Mozambique for at least the next 
decade, and their clearance will have to be factored into investment in roads 
and other rural infrastructure, as well as in agriculture in some parts of the 
country. In 1994, the GRM created a national commission to set policy and 
coordinate activities regarding mine clearance and decided that implementation 
would remain in the hands of specialized NGOS and private, for-profit 
companies. 

(b) Transport Fleet 

The GRH/multidonor Roads and Coastal Shipping (ROCS) I project document 
estimated the country's total road vehicle fleet in 1991 to be no more than 
45,000 units. Much of the fleet was aged and in poor condition, which, in 
conjunction with the poor condition of the roads and the scarcity of spare 
parts, made for high operating costs, low availability levels, poor service 
reliability and, ultimately, high prices for both freight and passenger 
movements. A large part of this former capacity existed either with 
parastatals (CAMOC, AGRICOM, DPCCN and TRANSCARGA), or in-house with large 
corporations for their own needs. The parastatal truck fleets are now 
considerably diminished, including those held by the Department for the 
Prevention and Fight against Natural Disasters (DPCCN) and AGRICOM. With the 
onset of peace, comnercial operators have found a variety of ways to expand 
the private sector transport fleet, making the aged, almost moribund 
parastatal truck fleet largely irrelevant. 

Private trucking operators and clearing and forwarding agents who were 
contacted during a 1992 review of the transport sector cited as their main 
problems the difficulty and high cost of vehicle financing; harassment from 
GRM officials; the unavailability and high cost of spare parts, tires and 
accessories (partly due to the lack of foreign exchange); and the lack of 
reliable maintenance capacity, particularly outside Maputo. The problems 
remain the same today. 



Transport costs have come down considerably since the war ended, as reflected 
to some extent in the prices that some NGOs have been able to negotiate with 
truckers. In the main, however, private trucking still remains a risky 
enterprise, with a high rate of business mortality but ample reward for those 
who make it. Some of the bigger, established operators tend to provide only a 
"liner" service on safer, high-density routes such as Maputo-Beira-Tete. 

(3) Rail and Ports 

Historically, the best organized transport mode has been the rail-ports 
system, which evolved mainly to serve the trading interests of neighboring 
South Africa, Zimbabwe, Malawi and Swaziland, and which was financed in 
substantial measure by these interests. For this reason, the three rail 
systems are oriented east-west, providing short, quick and relatively cost- 
effective routes to the sea for the export and import trade of these 
neighbors. Because Mozambique stretches some 2,500 km from North to South, 
and the population is densest along the long coastline, the rail system does 
not adequately serve nozambique's own needs for the movement of freight and 
people. 

In 1973 the foreign exchange earnings generated by the rail-ports system were 
important to the country's national accounts; the trade account deficit of 
5122 million was all but capFeled by foreign exchange earnings of $115 million 
from the rail-ports system. However, the rail-ports system has since been 
functioning far below its potential, consuming about S1 billion of foreign 
assistance and accumulating, as of the end of 1993, approximately 5240 million 
in debt to the State, the Commercial Bank of Hozambique (BCH) and 
international financing agencies. 

some of the reasons for the poor performance were common to the railways of 
the region generally and are now well-known: . aging infrastructure, motive power and rolling stock; poor 

maintenance; 
inefficient utilization of assets; 
rigid pricing systems for broad social considerations; . rising costs that were not fully recovered from the tariffs 
charged, partly because of the absence of traffic costing systems; . inadequate allocations for maintenance of equipment and of service 
standards; . poorly paid, poorly motivated staff suffering from low morale; . a monopolistic attitude with little appreciation of the changing 
needs of the market and of the growth of a vibrant competitive 
alternative mode, viz. road transport; 
the exodus of skilled human resources after independence; and . the inexperience and inadequacy of the new managements of the rail 
mystemu. 

In Mozambique these factors were overshadowed by the effects of the long years 
of civil war. Whatever resources became available went into trying to re-open 
or keep o w n  routes. In these cirCunStances, normal maintenance activity 
received iittle attention, and the GRn never developed considerations of 
owrational efficiency, planned maintenance or cost-effectiveness. It also - .  - 
rhforced the tendency, already strong, for decision-making to be 
centralized, since the GRU had to support many activities that should 
otherwise have run as financially self-sufficient and was able to obtain a 
very large part of funding and technical assistance from external donors. 



Beginning in late 1991, awareness grew that the huge capital investments 
helped create a dependency on external grant financing, reducing the need for 
rational asset replacement policies and financing through normal financial 
market sources. The focus on keeping motive power functioning also masked the 
fundamental organizational rigidity and inadequacy of the rail-ports 
institutional and managerial systems, and the inadequacy of human resource 
capacity at both management and specialist skill levels. Increasingly, these 
weaknesses stood out as serious constraints to correcting the situation, but 
had to be developed before the potential of the system could be realized. 

(4) Coastal Shipping 

Associated with t.he rail-ports system is coastal shipping. The PortfRail 
Authority (CFM) manages not only the three corridor ports of Maputo, Beira and 
Nacala but also t.he regional ports of Pemba and Quelimane and about 15 
tertiary ports. The National Maritime Directorate (DNM) oversees coastal 
shipping. 

Given the long coastline and the high density of population along the coast, 
coastal shipping has the potential to transport large volumes of north-south 
traffic, both for exportfimport and for markets within the country. It should 
also be the least-cost mode for such traffic (water transport is generally 
associated with low cost). Yet the cost of transporting a ton of maize from 
Pernba, Cabo Delgado to Maputo is no less than the cost of bringing it from the 
U . S . !  Similarly, the ROCS I report stated that the cost of moving 
containerized domestic cargo traffic by coastal shipping is $40/ton which 
compareyounfavorably with $50/ton for international traffic from Karachi to 
Maputo. 

The small coastal ports are the main outlets for rural agricultural 
hinterlands not served by roads or directly by a regional port. Their current 
poor performance is attributable not so much to the failure of agricultural 
production as to poor management by CFM. Facilities are rudimentary; 
infrastructure (i.e., berthing quays, warehousing), navigational aids and 
handling equipment are insufficient; waiting times for ships are extremely 
long; and palletization is not possible. Management is extremely short of 
qualified personnel and organization is inadequate. In some cases, therefore, 
to keep their businesses going, port users ( i . ,  agricultural producers and 
shipping companies) have in practice taken over the running of the ports--as, 
for example, have the copra producers at Macuse and the sugar interests at 
Chinde. 

Some coastal shipping services are provided by the government-owned company, 
NAVIQUE (currently being privatized), which operates between the regional 
ports, and by feeder services befiween the regional ports and the tertiary 
ports operated by TRANSMARITIMA. Both companies have old and poorly 
maintained equipment, lack management skills, and are further handicapped by 
poor facilities and operation of the ports. To improve the situation, under 
ROCS I, the GRM has transferred small tertiary ports from CFM to the National 
Maritime Directorate ( D m )  which is also responsible for coastal shipping. 
Other changes for this sub-sector include a new policy framework and a coastal 
shipping recovery strategy, a major role for the private sector, customer and 
trade facilitation measures, and investment in developing small ports. 

(5) summary 

30 'first Roads and Coastal Shipping Repon, Stall Appraisal Repan,' World Bank, 1992 
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The high degree of centralization and government control of the transport 
sector has led to large-scale inefficiencies, higher costs, rent-seeking, and 
bureaucratic lethargy in the system. With the assistance of the international 
community, the GREI has been overhauling the road, rail and port systems. In 
the roads subsector, the National Department of Roads and Bridges (DNEP) 
accepts that the private sector must be given a much more significant role in 
the rehabilitation and maintenance of the road inventory. This acceptance of 
the role of the private sector, though growing, is not as integrated into the 
port/rail and coastal shipping subsectors. 

3. Rural Enterprises 

Off-farm rural employment, already at low levels, was considerably reduced by 
the war. The legal and regulatory environment for rural enterprises remains 
extremely unclear and is characterized by excessive regulation. Laws 
governing property and contract agreements are not strictly enforced. Rural 
enterprises are also characterized by a lack of basic business and accounting 
skills that impedes the quality of their productive assets. Available 
evidence indicates that small-scale artisanal fishing and mining, light 
manufacturing, and petty trade are basically embryonic at this point in 
Mozambique's development. The Mission's monitoring of rural activity over its 
transition program shows that many returning refugees from neighboring 
countries have picked up basic skills and are beginning to develop their 
nascent entrepreneurial talents. A growing body of anecdotal evidence 
suggests that rural enterprises have the potential to grow and contribute to 
meaningful employment. 

With the return of peace and the successful conduct of multiparty elections, 
the environment for rural business activity has changed dramatically. 
However, it will take more than improved marketing policies and peace to 
foster the growth in numbers and volume of rural businesses. The cutrent 
environment lacks 

virtually any services available to the private sector. . a supportive business and investment climate, . financial services, . market information, and . no consulting services. 

Without these services, rural enterprises of any size will take longer to 
develop and grow, 

There are essentially no consulting services to support rural enterprises in 
Mozambique. Most of the larger agro-processing industries are well- 
established and know the ropes of conducting business. The firms that most 
suffer from the lack of support services are the small to medium-sired 
businesses that purchase and transport goods or agricultural produce for 
resale. These businesses typically do not keep formal records of 
transactions, do not have business plans, and do not accumulate savings they 
could re-invest in their enterprises. 

In the counttyside, rural microenterprises and households that engage in off- 
farm activities to generate income are pretty much left to their own devices, 
except perhaps where an established NU3 is providing services. These 
microenterprises represent the informal sector in rural areas--a sector that 
is largely unaccounted for in national statistics reporting on GDP and income. 
One subset of these microenterprises, rural group enterprises based on village 
organizations, is increasingly requesting assistance in business skills 
developnent. While members are individually hampered by the lack of literacy 
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and numeracy skills, as a group they can pool their resources, mobilize 
savings, and develop business activities that they could not accomplish 
individually. 

4. Agricultural Output 

a. Land Access 

Land policy and issues arising f r m  it are complex in Mozambique and must be 
analyzed at several levels. The analysis must differentiate between problems 
resulting from past FRELIMO ideological action (such as forced villagization, 
state enterprises, etc.) and those caused by the war-induced migrations, post- 
war resettlement, and concessions. 

The war has caused severe disruptions in the countryside, resulting in 
increased pressure on land in more secure areas. The increased population 
concentration has lead to intensive cultivation on small amounts of available 
land and to new production and land use patterns. Prior to the displacements, 
most family producers practiced shifting cultivation with fallow intervals of 
about seven years. Because access to land no longer permits this system and 
production technology has not changed, increased production has increased 
erosion, lowered soil fertility, and decreased productivity. The coming of 
peace has alleviated some of the extreme pressures on the land where families 
have returned to their original areas, in which the natural resource base may 
actually have improved because of the long fallow period during the war. 

In addition to the war, the divestiture or abandonment of State farms and new 
joint ventures between large corporations and the government created a number 
of other current land problems. Through this divestiture process, land use 
rights have often been formalized at the expense of traditional smallholders 
located on and around the former State farms. Under the current law, the 
family farm sector has customary land tenure rights while the commercial 
sector has leasehold tenure rights. The 1979 Land Law states that all land is 
the property of the State and that individuals and groups have the right to 
use-it for up to 50 years with a lease--except for family farms, which are not 

=- required to have a lease as long as the land is occupied within the 
regulations. These indicate that a family can have a quarter of a hectare of 
irrigated land and half a hectare in rainfed agriculture per adult family 
member. A family can have up to ten hectares if it practices shifting 
cultivation. The law prohibits the transfer of land through sale, rental, or 
mortgaging, although it allows inheritance of land with title. 

Within the ongoing, ad hoc process, land use rights are granted to (or 
otherwise taken by) commercial farms while smallholders are not seen as 
requiring other than traditional holding rights. Even if a smallholder should 
desire a more formal tenure, the process is cumbersome and very difficult. In 
this situation, the claims of the cormmercial sector have an obvious advantage 
and have created a number of land conflicts around the country. This 
situation has become a great deal more complicated since security improved and 
the internally displaced and refugees have returned to their land. Further 
clouding the sit.uation in the last five years is the fact that different 
levels of government (legally and extra-legally) have been granting the same 
or overlapping concession rights. 

As mentioned above, agricultural land is potentially abundant in the country, 
with only a smal.1 fraction of total arable land under cultivation. 
Nevertheless, the average size of smallholder farms has diminished from around 
1.5 hectares at Independence to 1.1 hectares today. Survey results from the 
1992 MOAlMSU study in Nampula at the end of the war indicate that the lowest 
quartile of producers have extremely small amounts of land (0.5 ha or less). 
Even in relatively secure areas in Nampula with relatively abundant land, land 

. is not available to the smallholder sector. At the same time, household 



income is highly correlated to the size of land holding, irrespective of the 
number of adult family members, indicating that access to land in some areas 
is a severe constraint. 

Land is by far the most available and valuable productive asset in the 
country, and land access was severely affected by the war. Sorting out the 
land situation poses major political and social problems. The historical 
developnent of land use by different sub-sectors, the war, and the granting of 
concessions have created an unstable situation. As in other areas affecting 
the agricultural sector, the old system is rapidly passing away; what will 
take its place is only now emerging within a very volatile context. Sorting 
out land tenure will be a major issue and preoccupation of the GRK, to ensure 
that smallholders have sufficient access to land to provide for the country's 
greatest source of food security and rural household income needs. 

b. Technology Developent and Transfer 

In recent years, the GF3I has made an effort (with the assistance of donors) to 
provide extension services to smallholder. Two types of extension systems 
currently exist: 1) a commodity-based extension system (primarily for cashew 
nuts and cotton) organized around crop-specific institutions; and 2) a 
modified training and visitation system operated by the National Directorate 
of Rural Developnent of the Ministry of Agriculture. However, due to the 
impact of the war, limited financial resources and the extremely rudimentary 
lecel of education of extension agents, current extension activities are 
fragmented and generally ineffective. The links between research and 
extension are also very weak. 

After independence and the creation of the Instituto Nacional de Investigagao 
Agr.onomica (INIA, the national agronomic research institute), attempts were 
made to re-orient research to the needs of the smallholder. However, the lack 
of clear research priorities as well as severe financial and human resource 
constraints have considerably limited the effectiveness of the country's 
agricultural research system. In spite of the limitations, INIA scientists 
participate in regional agricultural research networks supported by the 
International Agricultural Research Centers (IITA for cassava, CIP for potato 
and sweet potato). Sustained growth and increases in rural household income 
requires a continuous increase in the productivity of the factors of 
production. This in turn requires the generation and, most importantly, 
dissemination of a flow of technologies well-suited to farmers' needs and 
constraints. 

Although there is no formal varietal releaee program, four corn varieties have 
been released since 1984, six varieties of cassava and sweet potato, ten 
varieties of beans, three of cowpeas, and four of sorghum. Some are the 
result of breeding programs, while some have been screened and selected from 
local and imported stock. 

'c. Agricultural Inputs 

The agriculture sector's supply response, beyond mere subsistence needs of the 
fanning population, will depend on the functioning of markets for surplus 
production, agricultural inputs and consumer goods. In 1987, with the support 
of NGOS and several donors, the GRM initiated an emergency program (PESU) to 
provide assistance to displaced populations through the distribution of free 
seeds and hand tools. The emergency program is over, although pockets of 
extreme need will continue over the next couple of years, and with the 
resettlement of refugees and internally displaced, the continuation of free 
distribution of inputs through programs such as PESU should be discouraged as 

' it prevents the entry of private operators and the establishment of a self- 
sustaining input supply system, including seed production and distribution. 



The donor-suppor.ted parastatal seed company, SEMOC, maintains an effective 
monopoly on seed production. The current intentions of the GRPI are not yet 
clear on the future of both PESU and SEMOC. 

5. 'Food Aid 

Emergency food assistance has been a mainstay of Mozambique's food supply for 
almost a decade. Many parts of Mozambique (especially in the South) are 
drought endemic with irregular rainfall that regularly prevents rural 
households from producing sufficient crops for their own consumption needs. 
In these areas, farmers in the past diversified their sources of income to 
include livestock, agro-forestry, and remittances, in order to meet their food 
needs. The war seriously depleted these farmers' ability to maintain this 
diversification, killing off their workers and interfering with their ability 
to harvest and market agro-forestry products. In the North and parts of the 
Center--as a 1992 MOA/MSU survey in Nampula Province indicates--returned 
refugees and internally displaced persons will require several more 
agricultural seasons before they are able to bring sufficient land under 
cultivation or will have diversified their activities and income sources 
enough to ensure food self-reliance. 

According to the study, smallholders were participating to a limited degree in 
both food and cash crop markets, primarily as sellers but also as buyers. The 
great majority of producers surveyed used the food market as one key component 
in their survival strategies, and most producers in two of the districts 
surveyed cultivated and sold traditional cash crops (cotton and cashew) in 
addition to food crops. Nevertheless, purchases of food did not overcome the 
calorie deficiencies exhibited by significant numbers of smallholders. 

The structure of rural food markets in areas surveyed by MOA/MSU indicates 
some degree of change, with new itinerant traders ("ambu2antes") entering the 
market. Ambulantes tend to pay higher prices than those offered by 
traditional merchants, leading to some degree of increased competition. 
Nevertheless, the traditional merchants continue to dominate the marketing of 
all the products surveyed, paying approximately the floor producer price 
established by the government. 

The most sustainable way for Mozambique to become nationally food self-reliant 
is to re-establish foodcrop marketing in the country. In 1993 and 1994, 
donors attempted to purchase domestically-produced surplus maize (largely in 
the northeast), but were unable to cost-effectively transport the maize to the 
deficit areas. Until infrastructure is restored and foodcrop markets work 
efficiently, Mozambique will require food aid assistance. 

The presence of large amounts of emergency food aid at certain times, however, 
carries the risk of depressing prices and making mart~ting of domestic 
production uncompetitive. Unless emergency food aid is reduced and 
gradually phased out, the restoration of agriculture production and marketing 
will take place in an uncertain and dietorted environment. The production and 
marketing of food and increases in rural household income must be carefully 
monitored so that as rural output and marketing of surpluses rise, food aid 
becomes highly targeted and converted to food for work or cash for work 
programs to avoid undermining markets for local products. 

During the time that foodcrop production and marketing are being re- 
established, commercial food aid is critically needed to provide a broad food 
safety net for the 60% of the urban population that is absolutely poor. The 
most important comercial food aid commodity, yellow maize, is considered an 

33 This does not refer to comercial food sid which, if used properly, can be a powerful tool to increase the competitiveness 
of farmers and act as a mechsnism for policy dialogue with the government. 



inferior good, and its market price is significantly discounted against that 
o f  white maize. As such, it is primarily used by poorer consumers. However, 
commercial food aid is also difficult to manage without inhibiting white maize 
production and marketing from the center and south of Mozambique. Continued 
monitoring of domestic production and marketing and movement toward full 
import parity prices are essential to facilitating the country's transition to 
food self-reliance. 

6. Natural Resource Management 

Mozambique's rich natural resource base and low population density appear at 
first to offer only limited scope for widespread environmental degradation in 
N r a l  areas. To the contrary, as a result of the war-related disruption of 
productivity, resourcFp (particularly tropical forests) have recovered in some 
areas of the country. During that same pariod, however, in other areas the 
civil war had a very negative impact on the country's resource base. 
Displaced populations were crowded near the secure towns and cities, creating 
severe shortages of land and concomitant soil erosion and loss of fertility in 
those areas. According to EPAT, the traditional slash and burn fanning system 
is sustainable in f5he near term if displaced households return to their 
traditional areas, where they can practice long periods of fallow. If long 
fallow periods are not possible, the traditional system is unsustainable and 
new technologies must be adopted. 

Other natural resource problems have arisen in these same areas of high 
population density. The demand for fuelwood increased the cutting of trees. 
Of special concern is the mangrove ecosystem as it is a vital habitat for the 
reproduction of,shrimp and prawns, an important source of income for coastal 
dwellers and the country. Another threat to the unique mangrove ecosystem is 
the change in salinity levels due to the construction of large dams on the 
main rivers flowing through Mozambique. 

7. Biodiversity 

The war was a major impediment to the conservation of the country's wildlife 
resources. The management of Mozambique's extensive system of parks and 
reserves collapsed, while guerrillas poached many large rnaranals for food and 
to finance military operations. Within the period.of this strategy and in the 
areas where agricultural potential is highest, there is likely to be little 
opportunity for communities to benefit from community participation in the 
management of wildlife and forest reserves. Within the Mission's strategy 
areas, the IUCN and Global Environmental Facility are working with the major 
parks and neighboring communities. The GRn, in conjunction with several 
donors, will be initiating implementation of its National Environmental 
Management Plan (NEUP), including priority ranking to identify the country's 
main environmental problems and designing an appropriate strategy t o  address 
them. 

C. Institutional and Ruman Resource Capacity 

Mozambique has one of the world's weakest human resource bases. This applies 
to all sectors and all government ministries. Out of a total population of 16 
million, the country hae fewer than 3,000 university-trained pople. Less 
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than 15% of senior civil service personnel have university training, and one- 
third of senior civil servants have only completed primary education. Even 
compared with the rest of sub-saharan Africa, the situation in Mozambique is 
dramatic. For example, the gross enrollment ratio for secondary education is 
only 7% compared to a sub-saharan Africa figure of 23%. 

According to a 1991 survey of the top levels of the civil service, only 
slightly more than half of the 247 central government department heads had 
completed secondary school. At the district level, of 206 district directors 
surveyed, o@y 74 had gone beyond primary level and none had attended 
university. According to a 1992 UNDP project document, at that time there 
were only 130 university graduates in the Ministry of Agriculture, 81 of whom 
(62%) were based in Maputo. Contrasting these numbers with the 180 (condensed 
from 500) donor projects supporting agricultural development illustrates the 
gravity of the situation. Existing staff capabilities are seriously 
overstretched. 

The lack of trained staff is being addressed by the World Bank and other donor 
projects, particularly with regard to technology development and transfer. A 
World Bank Education Sector Assessment noted that at Independence there were 
no national agricultural research scientists, and in 1989 the entire 
professional staff of the National Institute for Agronomic Research (INIA) 
numbered 32 (only 14 Mozambicans), none of them with graduate degrees. At the 
end of 1992 INIA had six national scientists with graduate training, and only 
three research stations were in regular use (Umbeluzi, Chokwe, and Lichinga). 
The situation has changed little since the assessment was done. Both World 
Vision Relief and Development and Food for the Hungry International, with 
USAID and other funding, collaborate with INIA sub-stations for adaptive -- research, and with the Extension Service of the MOA for extension. However, 
the capacity of the Extension Service is similarly weak, and they are 
undergoing restructuring, with agents being re-trained under a FA0 project. 

Mozambique's current social indicators are very low, both in absolute terms 
and in comparison with other countries in sub-Saharan Africa. The primary 
school enrollment ratio stands at 55% and the literacy rate at 32$,(compared 
to 68% and SO%, respectively, for sub-laharan Africa as a whole). These 
ratios are national averages, and actual figures in rural areas are much 
lower. The scarcity of human resources at all levels of the labor force is an 
overwhelming constraint for the country's long-term development. In addition, 
health indicators in Mozambique reflect the terrible health conditions in the 
Country (e.g., infant mortality rates reaching up to 173/1000 in some areas of 
the country). 

The transformation of the country's mostly traditional agriculture into a 
dynamic, market-oriented sector will require the emergence of a class of 
farmers and entrepreneurs that is better educated (in terms of basic literacy 
and numeracy), healthier and open to progress. To achieve this will require 
improvements in basic information (for increasing the general cognitive skills 
of the labor force), specialized training, and improved health conditions. 
Because public services are woefully inadequate to provide education and 
training for the vast majority of farmers, access to information will have to 
come from the private sector (NGOs and companies). Without progress in these 
areas, improvements in labor productivity and income will be severely 
constrained. 
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D. Conclusions and Synthesis 

The economic distortions that inhibit the development of agricultural 
production by the family sector in Mozambique have a long history. Both the 
colonial legacy and statist policies after independence kept this group at a 
disadvantage in realizing its potential as the backbone of the country's 
agricultural developnent. Recent economic reforms have been impressive but 
their full impact has yet to be felt. 

The old centralized, state-controlled system is no longer functioning and the 
new market-oriented one is onlv now emeraino. Hinderina that Drocess are the 
ubiquitous constraints asoociaced with agri&ltural dev;lopment, complicated 
bv the uniaue features of Hozambiaue: the continuina im~act from the 
disruptions of the war and drought' and massive amo~&~'of imported f w d  aid. 

The principal constraints to growth in the rural economy, and hence to the 
economy as a whole, are the destruction of infrastructure caused by the war. 
lack of market networks, instability of land access, lack of transportation 
and storage facilities, lack of equity and credit for commercial transactions 
and productive investment, and lack of trained personnel and institutional 
capacity. USAID/Maputo's assistance will, therefore, promote the developnent 
of efficient market networks as the best means to ensure the efficient 
allocation of scarce resources and the transmission of appropriate economic 
signals to producers and consumers. 

For the first several years of this strategy period, food aid will continue to 
be a significant factor in the country's food security, with its importance 
declining as domestic production increases. Support for agriculture and food 
aid must be combined, to get food to the neediest families without serving as 
a disincentive to the country's agricultural producers. The number of people 
at nutritional risk is still extremely high and the amounts of imported food 
aid will largely depend on local production. The developnent of markets to 
move local production to consumers remains the best option for assuring food 
security for the entire population. 

Improving the efficiency of agricultural marketing systems will require 
changes in the policy and regulatory environment, a stronger and broader 
infrastructure base with reliable services, more knowledge and better trained 
marketing agents, and an expansion of rural enterprises. This will be a long- 
term process in Hozambique--it is not a quick solution. 

The limits on what can be achieved are readily apparent: the deteriorated 
infrastructure, the weak or absent marketing network and systems, and the thin 
human resource base. In addition, there is a great deal that is simply not 
known about production and consumption factors and constraints throughout the 
country. The limitations, however, reinforce the idea that improving 
agricultural marketing systems is the most efficient way of ensuring that 
sufficient incentives reach individual producers, traders, and agribusinesses, 
laying the foundation for developnt. 

111. Amplified Strategy Description 

A. strategic Objective: Rural Household Income Increased in Targeted 
Areas 

This Strategic Objective is central and fundamental to enhancing human 
productivity. Furthermore, it complements the Uission's other two Strategic 
Objectives: increased use of essential maternal child health/family planning 
services in focus areas and government more accountable to citizens. 

Increasing income enables individuals and households to make important 



consumption and investment decisions. In the case of the former, income is an 
important determinant of food consumption levels, particularly at lower levels 
of household income. Increasing household income will contribute to the 
alleviation of food insecurity, a perennial problem in Mozambique. In the 
case of the latter, household income increases investment in education and 
health services to improve their general well-being. As has been seen 
elsewhere, health and education are highly correlated with income at both the 
individual and societal levels. Life expectancy rises with average income. 

1. Description 

Rural household income is defined as the cash value of production for own- 
consumption plus :remuneration from the sale of goods and services, including 
in-kind payment and remittances by those rural people who ate together on a 
regular basis in the last year in a specific location; The sources of rural 
household income include: . on-farm crop and livestock production consumed by the household; . off-farm income from the sale of agricultural produce (crops, livestock, 
forestry and fisheries); . wage earnings and in-kind income from off-farm labor; . earnings from off-farm, non-agriculturally related activities (e.9.. 
from services or sale of consumer goods); and . remittances. 

The necessary and sufficient conditions to increase Mozambican rural household 
income are: . increased access to markets; . increased earnings from off-farm activities; . increased agricultural output; and . increased remittances. 

Increasing remittances is beyond the manageable interest of the Mission and is 
a relatively minor component of household income in the targeted areas. 

2. Strategic Approach 

This strategy proposes to increase rural household income by combining a top- 
down and bottom-up approach. Focusing solely on a top-down approach (e.g., 
get prices right and everything else will follow) has not been effective in 
sub-Saharan Africa. On the other hand, utilization of a bottom-up approach-- 
focusing solely on the household level--has not succeeded where eevere 
macroeconomic distortions exist. All of the selected program outcomes allow 
the Mission to combine the two approaches. 

At the same time, this approach addresses both the demand and supply 
components of the developnent equation. On the demand side, the Mission will 
work closely with the GFU4 to first improve the policy and regulatory 
environment for market and business developnent. This will help to create the 
conditions to permit the rural population to engage in marketing activities, 
broadly defined to include corrmerce, processing, storage, and any other 
activities which add value to local production. Developing the infrastructure 
favorable to the growth of markets is also key. Second, on the supply side, 
sustained growth and increases in rural household income require continuous 
increases in productivity. This in turn requires the generation and 
dissemination of technologies, availability of inputs, market information, and 
financial and other services to farmers and entrepreneurs. 



The Mission determined that in order to increase rural household income, the 
strategy would have to focus on specific geographic areas where economic 
potential exists, particularly in agriculture, taking into account need (the 
degree to which households were affected by the war) and geo-political 
considerations. In addition, the Mission determined that some concentration 
on key agricultural commodities--specifically maize and cashew--that are 
widely-gromand associated with high demand, existing markets, and rural 
income would bring quantifiable benefits in terms of income and household food 
security to a large number of rural households. 

The targeted areas include the primarily maize-based cropping areas fran the 
Beira Corridor (parts of Northern Sofala and Northern Manica), Zambezia and 
Nampula provinces, and the cashew tree/cropping areas of the coastal regions 
of sofala, Inhambane and Gaza. The Mission expects to make few direct 
interventions in the cashew tree system in the coastal areas south of Beira. 
Nonetheless, these areas will directly benefit from the policy changes that 
will be sought. The areas identified for targeting have good agricultural 
potential, including as they do part of the nation's breadbasket; are 
potential suppliers for Mozambique's principal domestic and export markets; 
and have been severely affected by the war. Roughly 33% of Mozambique's 
Wpulation are encompassed by the identified areas. 

USAID/Maputo believes that increasing rural household income in these areas is 
within our manageable interest. While it is not within the Mission's 
manageable interest to affect incomes nationwide, the policy and regulatory 
reforms adopted by the GRX will have national benefits that go beyond targeted 
geographical areas. It will be possible to have an impact on rural household 
income (a high-level strategic objective) in the targeted areas because 
Mozambique is starting from very low levels of rural income. Even though the 
required rebuilding efforts are daunting, they are by no means insunnountable 
in a targeted approach. 

The Mission recognizes that individual households will want to diversify their 
income sources to the extent possible. In the medium term, therefore, the 
strategy intends to diversify the household's sources of income. In the short 

=- term, however, the strategy focuses on increasing maize and cashew nut 
production because they are, at the moment, the major component of rural 
household income and, in the case of maize, the primary food staple in the 
diet of the strategy area. In the coastal areas, cashew nuts are the single 
most important determinant of rural household income. Corollary benefits Of 
the strategy will be to re-establish the environment for Mozambique's recovery 
as a major world supplier of cashew nuts and cashew nut exports as a major 
source of foreign exchange. As market opportunities will be generally, but 
not necessarily, tied to agriculture, the Mission has developed a flexible 
approach whereby support to rural enterprises will respond to the expressed 
local needs for income-generating activities, including assistance in 
developing general business skills of .mall and microenterprises. 

The Mission's strategy recognizes that the demand and supply sides of the 
rural economy are inextricably linked by market forces. Experience ahous that 
demand already greatly exceeds current probuction, and most of the binding 
constraints u e  related to marketing. Also, consumers do not always have the 
income to purchase as much food as their household requires, even when it is 
available. Initially, what is required ia to generate the best conditions 
possible for markets to work and create inccme-generating opportunities for 
rural households. Concomitantly, the strategy will address the supply side of 
the equation: access to land, improved technologieo, and agricultural inputs. 

With this in mind, the Program Outcanes (PDs) we have chosen in order to 
accomplish our Strategic Objective are: PO 1.1 Increased Access to Markets; 



PO 1.2 Jural Enterprises Expanded; and PO 1.3 Increased Agricultural 
output. 

3. Expected Impact 

Strategic Objective One: 

~ncreaaed Rural Household Income in Targeted Areas 

Performance Indicators: 

1. % increase in the average rural household income 39 - female head of households - - male head of households .. both male and female head of households 
2. Off-farm income as a % of total household income 

B. Program Outcome 1.1: Increased Access to Markets 

1. Impact Considerations 

An efficient agricultural marketing system - 
(1) transmits information to the producer about the demand for specific 

crops and methods to produce these crops utilizing the most appropriate 
technology given the indigenous resource base; 

(2) delivers the mix of inputs required by farmers to produce commodities, 
and collects and pays for that output in a timely manner; 

(3) is the conduit through which agricultural products move from the 
farmgate to the consumer, including the processes by which they are 

S transformed and value is added to them by agribusiness; 
(4) transmits information to consumers in order to maximize their well- 

being; 
(5) transmits information to agribusinesses so that they may adjust 

activities to maximize returns; and 
(6) compensates producers and marketing agents with incentives, especially 

higher incomes, and opportunities to use $$at income to buy goods and 
services that can raise living standards. 

The main instrument for improving the efficiency of domestic marketing will be 
the promotion of a more competitive private trading system, through . policies that guarantee free entry into the retail and wholesale trade; . pricing policies that allow adequate margins to cover the costs and 

risks of private operators; and 

' T h e  program wtcvmcs are fuUy -istent vith the collcztk aprisDa of the Africa Bureau as documented in "A Stralegic 
Framawrk for Promotinr Amicularal Markcling and Agibus ina  Dmlopmcnt in Sub-Saharan Africa: Office of Technical 
Resource&, Burrau fa Aki, USAID, January 1991. 

*The rash value of production for om-aonrumption plus m u m l i o n  G'om the rale of gmds or suviocs iacluding in-lind payment 
and remittance by those pcnple who ate together on a regular basiir in the last year in a spsitic logtion. 

" A  Strategic Framework lor Agricullural Technology Dmlopment and Transfer in Sub-Saharan Africa," Division of Food. 
Agriculture, and Natural Resourn Analysis. Ofice of Anafysi Research, and Tmhnical Suppon, BUMU for Africa, USAW, 
Dsember. 1992. 



. programs to support the development of private marketing, transport and 
storage facilities. 

2. Programmatic Approaches and Feasibility 

Hacroeconomic and sectoral policies and regulations affect marketing , 

activities and help determine the incentives available to producers and 
entrepreneurs to increase productivity. The restoration of an appropriate 
incentive framework is the principal mechanism by which the GRH can initiate 
the recovery of production and trade. A pricing and marketing policy and 
regulatory framework that is transparent and effective must be developed and 
implemented to provide approprifFe incentives to the private Sector, 
particularly foreign investors. Specific policies (such as free market 
access to purchase and export raw or processed products such as cashew, road 
maintenance and taxation issues) will have to be analyzed with appropriate 
policy recommendations adopted and implemented. 

Overall. the current ~olicv and reaulatorv environment suffers from a lack of 
implementation and trbnspa;ency. $he inhbrent uncertainties and disincentive 
effects of these weaknesses are sianificant constraints to both increased 
household incomes and a vibrant, c&npetitive private sector. Of particular 
concern are policy and regulatory obstacles to more effective and efficient 
marketing of agricultural products--especially of export crops and access to 
and security of tenure to land. For two of the most important exports, 
cashews and cotton, smallholders are the most significant producers. National 
food security is highly dependent on smallholder land tenure security as 
smallholders are the food producers as well as the primary export producers. 

This strategy proposes to strengthen markets by increasing access to markets 
through joint investments with the GRH in infrastructure and by improving the 
enabling environment that encourages opportunity and choice for private sector 
investments. Specifically, the Uission is proposing a combination of project 
assistance, non-project assistance (NPA) and food aid to address these 
constraints to access. 

Project assistance will be directed principally toward three major 
constraints: . the physical constraints to market access, such as roads and 

bridges and on-farm storage; . weak or almost non-existent service networks, such as market 
information, private sector providers of general contracting 
services, and transport services; and 

weak management of market infrastructure, including the National 
Directorate of Roads and Bridges, the provincial road construction 
companies, coastal Shipping, and possibly other entities, as 
identified during results package design. 

Project conditionality, non-project assistance and food aid will be directed 
toward such policy constraints as those related to, among other iesues. 
transaction costs of market entry and access, road maintenance and 
privatization of GRn functions related to road construction and maintenance, 

'' The eCanoDy is in no pilion lo gmeoenlc ruflicimt domatic taving to Gnaw invamml in the medium lo Luy lam. eKn 
amuming an acaluatcd -Mion in GDP. In M ol Motambique'r lov kvcl ol pa s p i l a  oMnumpion and incarr o w l k  
private domatic savings, and limited rope for i n c d n g  gomnmcnt nvingr. Mozambiquc'6 g w b  and crgM pmrpcns will dcpmd 
lo a large aIm1 on the anual flav d private inMmenl, including Cadp, wcr the nm decade. 



increasing transport capacity (e.g., fees, tariffs, non-tariff barriers, etc.) 
and broadening financial services. In the early part of the strategy, the 
Mission expects that the NPA will use the CIP mechanism. In that case, the 
NPA may also directly address the lack of equipment and supplies necessary for 
improving market access (e.g., computers, trucks, heavy equipment, etc.) and 
increasing marketable products (e.g., production inputs and processing 
equipment ) . 
The Mission will work through a small inter-ministerial policy group-- 
consisting of representatives of the Ministries of PlanIFinance, 
Comerce/Industry/Tourism, Public Works/Houeing, Transportation/Communication, 
State Administration, Agriculture/Fisheries and the National Institute of 
Rural Development--to develop and monitor implementation of a reform agenda. 
Depending on the nature of the policy constraint, the Mission will address it 
through policy conditionality for the NPA or project assistance and/or project 
finance joint studies or research with the GRM and other partners. 

Commercial food aid will have the added benefit (beyond providing the forum 
for policy dialogue and directly contributing to food security) of physically 
strengthening market networks by its actual flow through a variety of private 
sector suppliers just as it does now. As Title I1 food aid also moves up the 
emergency relief-development continuum from emergency to mitigation, the PVO 
sponsors are expected to increase the share of resources going into Food for 
Work (FFW) or Cash for Work (CFW). The Mission has already had informal 
discussions with the GRM and PVOs about the potential for CFW to help villages 
provide basic maintenance on feeder roads benefitti,ng their producers. During 
the design of the Rural Access Project, the issue of a role for community 
maintenance will be explored. 

3. Anticipated Results 

Program Outcome 1.1: Improved Access to Markets. 

Performance Indicators: 

42  
1. Percentage increase in volume of marketed goods 
2. Percentage decrease in transportation cost: . cost per ton/km . cost per passenger/km 

Marketed gmds include food and other wnsumer goods such as kerosene, soap, clothing, etc. 





C .  Progrtu Outcome 1.2: Rural Enterprises Expanded 

1. Impact Considerations 

In a situation where wide-spread unemployment and underemployment exist, 
increasing rural business activities is important for creating job 
opportunities. Of particular interest to the Mission are enterprises that not 
only contribute to food security by increasing household income but also 
increase women's rlccess to land, employment, capital and technology. Other 
than policies that generally affect the private sector (licensing, taxes, 
pricing policies, land tenure security, financial intermediaries), the Mission 
has identified few specific policies that only affect microenterprises, 
although arbitrary implementation or regulation leaves microenterprises 
vulnerable to rent-seeking regulators. 

2. Programmatic Approaches and Feasibility 

The Mission will provide project assistance to promote small and 
microenterprises, including assistance to individually- and group-owned 
enterprises, and, if significant rural employment generation is possible, to 
medium-sized enterprises based in rural areas. 

Over the last several years, a number of donors have financed small and 
microenterprise projects with varying degrees of success. The more successful 
efforts use NGOs rather than GRM institutions as intermediaries. This 
strategy will work through PVOS, except as policy reforms are necessary. 
Depending on the nature of the policy constraint (e.g., entry, regulatory, tax 
regime, etc.), the Mission will include it in its overall policy agenda for 
NPA or will use project-financed joint studies with the GRW and other 
partners. 

In deciding which enterprises to target, uSAID/Maputo will look at the 
potential numbers of rural households affected and the potential increases in 
rural household incomes, and its assistance will be directed at achieving the 
greatest impact. If, for instance, the Mission can achieve the greatest 
broad-based impact by assisting small and microenterprises, it will direct the 
bulk of its assistance toward those firms or utilize such Global or Africa 
Bureau projects as PRIME or SAEDF. On the other hand, if the indirect 
benefits to rural households from assisting a fewer number of small- to 
medium-sized firms who purchase agricultural produce or supply production 
inputs are as large or larger, the Mission will concentrate on the more 
substantial firms. 

Unfortunately, USAID/Maputo is not in a position to define the relative 
importance of our assistance to each type of firm that is located in or serves 
the Mission's targeted rural areas. Rural business activities are only now 
beginning to re-establish themselves and the Mission has just begun conducting 
surveys and needs assessments for post-conflict rural Mozambique. However, it 
is anticipated that the Mission will directly assist a significant number of 
group and individually-owned small and microenterprises. The Mission's 
assistance to the medium and large-sized enterprises will take the less direct 
form of improvements in the business climate and access to imports. 

In March 1995 the Mission began a survey to inventory the types of rural 
enterprises that currently exist and assess their developmental needs. 
Together with the GRU and NGOs, the Mission will conduct research to refine 
approaches to assisting rural enterprises and inform policy-makers of reforms 
necessary to stimulate growth in numbers and output. 

3. Anticipated Results 



Program Outcome 1.2: Rural Enterprises Expanded 

Performance Indicators: 

1. Increase in the number of small and microenterprises 
2. Percentage increase in the value of small and microenterprise: - investment - sales 

D. P r o g r u  (hltCOBe 1.3: Increased Agricultural Output 

1. Impact Considerations 

Land is by far the most available and valuable productive asset in the 
country. Access has been severely affected by the war, FRELIHO's Marxist 
ideology as promulgated in the Land Law, legal and extra-legal concessions, 
and post-war resettlement. Although agricultural land is potentially 
abundant, as a result of the factor listed above, only a small part of the 
total arable land is under cultivation. For smallholders who produce over 90% 
of domestic food production, all of the cashew nuts, and the majority of the 
Cotton, the average size of landholding has diminished since Independence. 
Sorting out the land situation, while posing major political and social 
problems, will be a major issue of the GRH's over the strategy period to 
insure that smallholders have sufficient access to land to provide for the 
Country's greatest source of food security and rural household income needs. 

The most sustainable way for Mozambique to become nationally food self-reliant 
is to re-establish foodcrop marketing in the country. To do so, the 
agriculture sector's ability to respond beyond mere subsistence needs of the 
farming population will depend on the functioning of markets for surplus 
production, agricultural inputs and consumers goods. The principal inputs 
which are needed in the short term are seeds, tools, fertilizer, improved 
varieties, and land. Land-related issues have been discussed above. The 
Mission will work with the GRH, NGOs and the for-profit private sector to 
create a policy environment that fosters the expansion of private-sector 
supply of inputs. 

Due to the impact of the war, limited financial resources and the extremely 
rudimentary level of education of extension agents, current extension 
activities are fragmented and generally ineffective, as are links between 
research and extension. Although attempts have been made to re-orient 
research towards the needs of the smallholder, the GRH's lack of clear 
research priorities and severe financial and human resource constraints have 
considerably limited the effectiveness of the country's agricultural research 
system. Some PVOs are already engaged in agronomic research and other 
technology developrent and transfer in partnership with the GRn. 

Mozambique has one of the world's veakest human resource bases. At the end of 
1992 INIA had six national scientists with graduate training, and only three 
research stations were in regular use (Lbbeluzi, Chokwe, and Lichinga). The 
situation hao changed little since the assessment was done. Both World Vision 
Relief and Development and Food for the Hungry International, with USAIO and 
other funding, collaborate with INIA sub-stations for adaptive research, and 
with the Extension Service of the M A  for axtension. However, the capacity of 
the Extension Service is similarly weak, and they are undergoing 
restructuring, with agents being re-trained under a FA0 project. 

The transformation of the country's mostly traditional agriculture into a 
dynamic, market-oriented sector will require the emergence of a class of 
farmers and entrepreneurs that is better educated (in terms of basic literacy 
and numeracy), healthier and open to progress. To achieve this will require 



improvements in basic information (for increasing the general cognitive skills 
of the labor force), specialized training, and improved health conditions. 
Because public services are woefully inadequate to provide education and 
training for the vast majority of farmers, access to information will have to 
come from the private sector (NGO and companies). Without progress in these 
areas, improvements in labor productivity and income will be severely 
constrained. 

2. Programmatic Approaches and Feasibility 

Assistance will be delivered through project assistance to the GRH, grants to 
PVOs and NGOs, and indirectly to the private sector through NPA policy reform 
related to the trade and investment climate. The Mission has had great 
success in moving toward achievement of this program outcome through grants to 
PVOs under the PVO Support Project (656-0217). The strategy proposes 
continuing a simj.lar approach as its major programmatic approach. In 
addition, the Mission proposes tapping PRIME and SAEDF resources to provide 
direct assistance. The Mission, however, will also provide project assistance 
to strengthen the private sector, possibly by assisting the replication of 
models involving private and mixed capital companies that provide inputs and 
technology transfer to smallholders, and modest investments in public sector 
research related to sustainable agriculture, particularly where the research 
institutions are partnered with NGOs. The Mission will continue to pursue 
policy reform of critical constraints through the NPA. 

3. Anticipated Results 

Program Outcome 1.3: Increased Agricultural Output. 

Performance Indicators: 

1. Percentage increase in total production of selected crops: 
- Volume (metric tons) - Value (US S equivalent) 

2. Percentage increase in yield per hectare (kg/ha) 
3. Percentage decrease in post-harvest losses 

E. Other Donor/GRn Activities 

The GRM, with the assistance of donors, is in the process of developing two 
important documents: a comprehensive agricultural strategy and five-year 
investment plan and a rural poverty alleviation strategy; a preliminary 
version of the latter was presented to donors at the 1995 Consultative Group 
meeting. During the preparation of the poverty alleviation document, the 
Mission had considerable success in orienting the approach toward one 
emphasizing the need for economic growth and incomes through the establishment 
of a favorable policy and regulatory environment, the development of market 
infrastructure and increased human resource capacity. 

The Mission must replicate that success in the development of the 
comprehensive agricultural sector strategy. In the absence of a GRM strategy 
that supports reform and promotes the private sector, assistance to date has 
been ad hoc and piecemeal, with a focus on individual projects rather than the 
development of the whole agricultural sector. The main focus of the GRH, the 
World Bank and other donors ia on provision of agricultusal services and 
institution-building through various public sector programs, including the 
upcoming IDA Smallholder Agriculture Project in FY 96 and follow-on in FY. 98. 
The World Bank will soon initiate an agricultural marketing study, with 
assistance from MSU and USAID/Maputo. 



However, the GRM cannot afford to lose sight of a number of important policy, 
regulatory and implementation issues that must be resolved, such as the roles 
of PESU (the emergency seeds and tools program), SEHOC (the parastatal seed 
company) and the National Cereals Institute (ICH, the "successor' to the 
defunct AGRICOM). PESU should phase out operations in order not to compete 
with the growth of private input trade. SEMOC should become private, or at 
least allow competition in an open market. I C W  should be drastically 
restructured, if not abolished. 

There is a gap in the assistance provided by donors in the important areas of 
agricultural marketing, agriculture pricing policy, land tenure security, and 
rural enterprise developaent. It is in these areas that the Mission has 
successful, ongoing programs. 

F. USAID Comparative Advantage 

USAID/Maputo's investments in road rehabilitation are planned and implemented 
within the framework of the Roads and Coastal Shipping (ROCS) projects, a 
multi-donor sector program coordinated by the World Bank and GRM. 
Coordination is close, with the proposed roads to be rehabilitated selected 
from the universe identified in the ROcS project, approved by DNEP and cleared 
through the World Bank. Consultations with the other donors providing either 
direct financing or parallel financing have been, and will continue to be, 
integral to the strategy implementation and project design. 

There are no other donors financing any activities related to the developmnt 
of a market information system. As can be seen in the above table "Other 
Donor Activities in Strategy Areas" table there are a number of donors who are 
involved in statistics, capacity-building in the public sector, and (hidden 
within the general rubric of rural development/ agricultural developent) on- 
and off-farm storage. 

USAID/Maputo has been in the forefront of fostering an expanded role for the 
private sector and, consequently, a reduced role for the public sector. Not 
all donors are comfortable with the U.S. position that the public sector 
should leave the productive sectors to the private sector. The Nordics, 
Britain, and the Netherlands have been the least accepting. However, after 10 
years of discussions with the other donors and relatively widespread 
acceptance by the GRU (based on successful research and policy dialogue), some 
acceptance of the Mission's position has been obtained, notably by the Swedes 
and the Netherlands. Less agreement has been gained from Noway and the UN 
family. 

usAID/Ma~uto has a successful history of working in the rural/agricultural 
sector, including provision of food iid, infrastructure developaent 
loarticularlv roads and commodity imports), a variety of grassroots .* 
intervention;, and implementatioii of-policy reform, +icularly as it relates 
to agriculture marketing and pricing policy and to land tenure. 

The Mission's partners in this work have been the Land Tenure Center on land 
access and Hichigan State University on agricultural pricing and marketing 
issues. A number of PVOs and NGOs now working on the emergency program and 
the resettlement of refugees and internally displaced households are already 
workina on matket development, increasing rural business activities, and 
increaiing agricultural output (inputo, oxtension, adaptive raoearch). These 
institutions provide the nission with historical continuity and are strong 
potential parfners for achieving the propooed program resulte. 
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DONOR 

1MF1World Bank 

World Bank 

IMF 

. 

TABLE: OTHER DONOR ACTIVITIES IN NACROECONOMX 

ACl'lVITES 

Enrmal Sector and Trade Policy 

Pricing Policy 

Fiscal Policy 

Enterprise Reform 

Financial Sector Policy 

Agricultural Policy 

Tranapon Policy 

Social Policy 

Second Emnomic Recovery Credit 

Financial Sector Capacity Building Project 

Private Sector and Expon Development Study 

Enhanced St~c tu ra l  Adjustment Facility 

NATURE OF ACTIVITY 

Exchange Rale Management, Erpon Promotion, Trade Policy, 
Aid Commitments and E n m a l  Debt 

Price Policy 

Fiscal Imbalances, Tax Reform, Public Expenditure 
Management and Counlerpan Funds 

Promote Efliciency of Enterprise Smor and Business 
Environment 

Monetaty and Credit Policy, Financial Sector Reform and 
Interest Rates 

Pricing, Credit. Marketing, Slale Famu, Land Dbtribution. 
Public Expenditure, and Emcrgaq Aid Dhtribution 

Public Expcndiare, Pricing and Role of Private Sector 

Poveny Alleviation, Health, Education, Population and 
Envimncnl 

Management of Public Expenditurea and E n m a l  A ld  
Monetaty Policy and Strenglhening the Central Bank 
Financial Sector RefoE 
Enterprise Sector Reform 

Technical Assislanceflraining 

Will form major pan of n m  adjustment credit, addressing business and 
investment climate mnslrainla 

Monelaty Policy Reform 
Pricing Policy 
Enterprise Sector Reform 
Fiscal Policy 



DONOR 

Danish 

IS Economic FRIPL 
Trade Sector Policy 
Emnomic ManagcmenlPlanning 
Suppon to Economic Management 

Central Bank Management of FOREX Financial Scclor 
Capacity Building 
Co4nance SERC 

I 

I Co.linancc SERC 
Balance of Pavmcnls SUDDO~ 

Germany 

Swiss 

Impon Suppon 

Structural Adjustment (IV, V, VI) 

Co4inancc SERC 

Sweden BaIann of Pavmcnts S u ~ m n  

NATURE OF ACTIVITY 

Tcchnical Assislance 
Tcchnical Assistance 
Technical Assistance 
Tcchnical Assistancc 

Union 

Dulch 

Jnpnn 

Tcchnical Assistance 
Technical Assistance 

General lmpon Pm~ram (I, 11) 

Technical Assistance Ranco de Mocambiquc 
Commod~ty lmpon Suppod 
Debt Remission 

lmpon Suppon 
-- 

Technical Assistance 
Balann of Paymcnlr Supponilmpon Suppon 

Balance of Payments SupponIlmporI Suppon 

Balann of Paymcnlr Supportllmpon Suppon 

Impon suppon 

Balance of Payments Suppon 
Technical Auistann 

Tcchnical Assistance 



TABLE: OTHER DONOR ACTIVITIES IN THE AGRICULTURE AND RURAL DEVELOPMENT SECTORS 

World B a n W I D A  

V O R A D  

French Coop'tion 

European Union 

AClTVITIES (Svalue) 

Rural Rehabilitation ($20 million) 

RehabiliUtion of Agriculture Seniccs(S35 million) 
~ r i c u l t u r e  ~ c h a b i k i o n  ($15.4 milloon) 
Roads and Coastal Shiooin~ IROCS) 

Rural Remvely Program ($14 million) 

DNclopmcnl of Anisanal F ishuia ($7 million) 

PROAREA ($240,000) 

Rural Remvely Program ($7 million) 

Fwhcria (NOR 51.5 million) 

lnstitulianal Support ($2 million) 

Rural Rehabilitation($4 million) 
Fishcrier-Aquapaca (FFIS million) 
Dcccntralit ion Crcdit (FFZO million) 

Microenterpriser (I2 million) 
Scmoc Chimoio Seed Potato (ECU 0.463 million) 
Nampula Cotton Project (ECU 6.0 million) 
C.bo Delgado Development Project(ECU 2.0 million) 
Mania Smallholders (ECU 5.0 million) 
Road Worb  ($47 million) 

NATURE OF ACTIVITY 

Agricultural cnension, institutional auppon, rural trade m Sofala and Zambaia 
(Buzi, Dondo, Chindc, Nhamatanda, Mocuba, Nicoadala, Alto Molocuc, Gurue) 
Agricultural services 

Institutional suppon, infrastructum, market. in Inhambane, Gum 

Agricultural developmat, rural trade, &, institutional wppor(, d a l  slruaura in 
N i a m  (Lichinga, Sanga) 
Cdil,trade, mads, quipmcnl supply in Nampuh (Anpchc, Moma) 

Institutional suppon for MOA and INDER, atauion, d a l  infnstruclum in Tctc, 
Niasa, lnhambane 

State Administration, social X M ~ ,  ag a tnu ion  In Cdbo Dd&I (Montepua, 
Namuno,Balama) 
Institutional support 

Agricultural cnension, institutional aupporc, technial m t  for policy in Gala 
(Chokwe) 
Rehabilitation of small inlrastructum in C.Dclpado, Nampula and Zambczia 

Rural Micmcnterprixs in Gaza 
Manica seed potato 
Agnculare. Nampula 

C a b  Deliado Agriculture 

Agriculture, Manica 
Sofala, Zambezia 



DONOR 

GermanylGTZ 

UNICEF 

African Dev. Bank 

Sweden 

ACTIVITIES (Svalue) 

A~ricullure ($10 million) 

Grain Terminal Malola (DM 42.7 million) 

Technical i\lritlnncc (DM 29.5 million) 

Rural R w e l y  Program (S 400 Thousands) 

Mabmbiuc Sugar Rchab~l~tation ($40 milllon) 
Cashov DNelopmcnl ($14 milllon) 

Road W O W  Mania ($51.1 million) 

Mauindr Rural Development (Sf4 million) 

PESU (SEK 36.0 million) 
Agricullvre (SEK 74.0 million) 
Road Worb (SEK 1.4 million) 

Agriculture Training Center (DKK 17.5 million) 

Agriculture (DKK 29.7 million) 
Agriculture (DKK71.4 million) 
Seed Control (DKK 6.2 million) 
Agriculture (DKK 18.4 million) 
Fuheria (DKK 10.8 million) 
Fisheries (DKK 18.4 million) 
Agricullu@ivcalock (DKK 15.0 million) 

NATURE OF A C T l V l n  

Agricullural rewlcca, u v l a l  inlmlruclurc, lrulltutlonal aupPM(, rural mad8 in Sofa* 
:Gomngm, M a m c u )  
Agricultural wwices, m i a i  inlrartructure, in~l l lu l lon~l  supporl, Nnl mads in Manica 
(Manics, Suuundcnga, Calsndica, Chimolo) 

Agricullure 

social u w i m ,  lnrlilutional supporl lo  INDER in Zlmbal8, Mania, I'bme, Sofala 
(lle, Namacum, Baruc, Panda, Mauing8, Bcira) 
Maputo, Gals, Nampula, Manica, Scfala 

Rehabilitation of rugar planl in Malambhe, Sd.h 
Institutional suppon, xed  pmummenl, gampllrm in Nampula (Namapa. Nampula, 
Mogwolas. Maonla, Angoche. Monapo) 
rehabilitation o l  Mauingcr Dam, ennuion, 8rmllholdn. idgalion hi Mauingir, O m  

- - 

lmpon Supporl lor seed and tools 
lnttitulional Supporl. National Seed Company, Run! Dmlopmenl 

- 

Niam Training Ccnted Agriculturc/Education 

Te~e ProvincclRural Development 
Zambezia Province 
Supporl lo  SNS (National Seed Services) 
Plant Protection (INIA) 
Master Plan Fisheries 
Suppon lo Small-Scale Fisheria 
Animal Production 





ANNEX I1 



ANNEX 2 

DEMOCRACY/GOVERNANCE 

Table of Contents 

I . Background . . . . . . . . . . . . . . . . . . .  
A . Historical Context . . . . . . . . . . . . .  

1 . Pre-Independence . . . . . . . . . . .  
2 . Post-Independence . . . . . . . . . . .  . . . . . . . . . . . . . . . . .  3 PSNAWO 
4 . Political Liberalization .. 1983 . 1991 
5 . Peace Accord .. October 1992 . .  
6 . Elections .. 1994 . . . . . . . . . . . .  

a . Preparations . . . . . . . . . .  
b . Results . . . . . . . . . . . . .  

B . The National Assembly . . . . . . . . . . . .  . . . . . . .  C . The Presidency . . . .  
1 . structure . . . . . . . . . . . . . . .  
2 . Decentralization . . . . . . . . . . .  

D . Legal Sector . . . . . . . . . . . . . . . .  
1 . The Legal System . . . . . . . . . . .  
2 . Court Systems . . . . . . . . . . . . .  

a . Regular . . . . . . . . . . . . .  
b . Specialized Courts . . . . . . .  
c . Community Courts . . . . . . . .  

3 . Ministry of Justice . . . . . . . . . .  
4 . Office of the Attorney General . . . .  
5 . Auditor General and State Inspector . . 
6 . Police . . . . . . . . . . . . . . . .  

E . Civil Society . . . . . . . . . . . . . . . .  
1 . Definition . . . . . . . . . . . . . . .  
2 . Traditional Authorities . . . . . . . .  

. 3. Voluntary Associations . . . . . . . .  
4 . Communication and Media . . . . . . . .  

11 . Constraints and Opportunities . . . . . . . . .  . . . . . . . . .  A . Political Accountability . . . . . . . . . .  1 . Political Parties 
2 . Cost and Financing . . . . . . . . .  . . . . . . .  3 . Institutional Capacity 

a . Technical Secretariats . . . .  
b . Non-Governmental Organizations . . . . . . . . .  . 4 Voter Understanding . . . . . . . . . .  . 5 Donor Assistance 

B . Freedom of Association and Organization . . . . . . . . . . . . . .  . 1 Social Fabric . . . . . . . .  . 2 Rights of Association . . . .  . 3 Lack of Organizational Skills . . . . . . . . . .  . 4 Donor Aesistance . . . . .  C . Objective and Efficient Judiciary . . .  . 1 Codes. Procedure and Tradition . . . . . . . . .  . 2 Legal Professionale . . . . . .  . 3 Institutional Structures . . . . .  . a Regular Court System 
b . Office of the Attorney General . . . . . . .  . c Ministry of Justice . . . . . . . . . . . .  . d Police . . . . .  . 4 Citizen Knowledge of Rights 



5 . Donor Assistance . . . . . . . . . . . . . . . . . . . .  
D . Bureaucratic Accountability . . . . . . . . . . . . . . . . .  . . . . . . . . . . . . . . . . . . . . . .  1 . Transparency 

2 . Legislative Oversight . . . . . . . . . . . . . . . . . .  
3 . Internal Controls . . . . . . . . . . . . . . . . . . .  
4 . Donor Assistance . . . . . . . . . . . . . . . . . . . .  

E . Freedom of Information and Expression . . . . . . . . . . . . .  
1.PressFreedom . . . . . . . . . . . . . . . . . . . . . .  
2 . Lac:k of Additional Independent PressfRadio . . . . . . .  . . . . . . . . . . . . . . . . . . . . . . .  a . Print . . . . . . . . . . . . . . . . . . . . . . .  b . Radio 

c . Television . . . . . . . . . . . . . . . . . . . . .  
3 . LanguagefLiteracy . . . . . . . . . . . . . . . . . . .  
4 . Quality of Reporting . . . . . . . . . . . . . . . . . .  
5 . Donor Assistance . . . . . . . . . . . . . . . . . . .  

F . Efficiency within Public Institutions . . . . . . . . . . .  
1 . Role of Government . . . . . . . . . . . . . . . . . . .  . . . . . . . . . . . . . . . . . . . . . . . . .  . 2 Budget 
3 . Human Resources . . . . . . . . . . . . . . . . . . . . .  
4 . Structures and Processes . . . . . . . . . .  

a . Over-Centralization . . . . . . . . . . . . . . . .  
b . Assemblies . . . . . . . . . . . . . . . . . . . .  
c . Significant Procedures . . . . . . . . . . . . . .  

5 . Donor Assistance . . . . . . . . . . . . . . . . . . .  
G . Donor Support for Democracy and Governance Activities . . .  
Amplified Strategy Description . . . . . . . . . . . . . .  
A . Strategic Objective: Government More Accountable to Citizens . 

1 . Program outcome NO . 1: Role of Government in Social 
Sectors and in Economic Management Publicly Debated . . 

2 . Program Outcome No . 2: Sustained Informed Public 
Debate . . . . . . . . . . . . . . . . . . . . . . .  
a . Sub-Program Outcome No . 1: Increased 

Transparency of the Budget Process and Land . . . . . . . . . . . . . . .  Allocation Process 
b . Sub-Program Outcome No . 2: Improved Independent 

Analysis of Government Policies . . . . . . . .  
c . Sub-Program Outcome No . 3: Broadened Exchange 

of Information, Analyses . . . . . . . . . . . .  
3 . Program Outcome No . 3: More Sustainable Electoral . . . . . . . . . . . . . . . . . . . . . . . .  Process 

a . Sub-Program Outcome No . 1: More Capable and 
Representative Political Parties . . . . . . . .  

b . Sub-Program Outcome No . 2: STAE More Capable of 
Sustaining Administration of Elections . . . . .  

c . Sub-Program Outcome No . 3: More Effective 
Mozambican N W  Voter Education Programs . . . . .  

4 . Program Outcome No . 4: Government Decentralized in . . . . . . . . . . . . . . . . . .  Selected Districts 



I. Background 

A. Historical Context 

Both Portuguese colonial rule' and PRELIMO's post-independence 
Marxist-Leninist ideology institutionalized in Mozambique a cultural belief in 
the primacy of state power, authority and responsibility. The structures and 
processes that followed fran this belief centralized human capacity, control 
and flow of resources, and all decision making--down to routine provincial and 
district-level functions--in the capital, Maputo. The effect, paradoxically, 
has been to undermine the authority and presence of government in much of the 
country. 

1 Pre-Independence 

Under colonial rule, social classes in urban areas were highly stratified and 
the government exercised extraordinary control over peoples' daily lives. 
Government resources--primarily from the provision of labor for South Africa's 
gold mines--and services flowed to urban centers to the principal benefit of 
the social elites in the private sector and colonial civil service. Outside 
the urban centers the exercise of government was implemented indirectly, 
either through private corporations or through coopted traditional leadership 
structures. District administrators had some degree of autonmus authority, 
but they associated themselves closely with and operated through traditional . 
authorities. 

2. Post-Independence 

With independence in 1975, FRELIMO sought to expand the central government's 
control over the country. Private corporations were nationalized and 
traditional leaders were re~laced bv FRELIno villaae secretaries. In 1976. a 
program was initiated to mobe rural-peasants into conrmunal villages. 
ostensiblv created to facilitate the ~rovision of services. the communal 
villages k s o  became a mechanism of c'ontrol and later a defense against the - 

RENAMO insurgency. Under Operation Production, in 1982, thousands of 
unemployed and undocumented people (and others caught up in the process) uere 
removed from Maputo City and "resettled" in Niassa Province, the most remote 
part of the country. Peoples' Assemblies were established at the local, 
district and provincial level ostensibly to increase popular participation in 
government. However, suffrage in the elections of the assemblies was 
restricted to FRELIMO party members and the party determined who could be a 
candidate. 

Government resources continued to flow to and be controlled by an elite urban 
population (principally the military leadership, party members and civil 
servants). This tendency was exacerbated by the RENAUO insurgency~ 
which--through destruction of rural infrastructure and terrorism directed at 
the population, especially government service providers--effectively 
restricted the qovernment's influence tp an.archipelago of urban centers, 
major corridors-and other mecure  ones.^ 



3. RENAMO 

RENAMO was created3 in the late 19706, with support from the Rhodesian 
government whose objective was to destabilize Mozambique as punishment for 
allowing rebels against the Rhodesian government to operate from Mozambican 
soil. With the independence of Zimbabwe in 1980, South Africa, officially and 
unofficially, took over and significantly increased support for RENAMO, in 
retaliation for Mozambique's support for the African National Congress. 
Despite the anti-Miirxist propaganda produced by RENAMO supporters in South 
Africa, Portugal and the United States, to outside observers the objective of 
RENAMO was seen as solely military. Nonetheless, RENAHO gained a significant 
following--particularly in the central provinces of the country--among those 
disaffected by FRELIMO policies and among traditional authorities who had been 
undermined by FREL:IMO but courted by RENAMO. 

4. Political Liberalization -- 1983 - 1991 
Recognizing the failure of its past policies, PRELIM0 began to take more 
pragmatic positions, starting with its 4th Party Congress in 1983. On April 
5, 1984, President Samora Machel of Mozambique and President P.C. Botha of 
South Africa signed the Nkomati Accords whereby Mozambique agreed to deny 
harbor to the ANC and South Africa agreed to stop financial and material 
support to RENAMO. Later that same year the United States started a 
8evelopment assistance program in Mozambique by financing commodity imports 
for the private agricultural sector, and increasing food assistance. 
Implementation of new policies permitting foreign investment, liberalizing 
prices and marketing, and encouraging private enterprise followed, leading to 
a shift away from the Soviet bloc toward the West. In a key speech in 1986, 
President Machel expressed the government's intention to begin a process of 
decentralization and created a new Ministry of State Administration to oversee 
the process. At its 5th Party Congress in 1989, FRELIMO formally broke with 
Marxism-Leninism. The collapse of the Soviet Union in 1990 ended FRELIMO's 
still significant military support from that source. 

A new Constitution, enacted in November 1990 after a year of nationwide 
discuesion and debate, reinforced FRELIMO's sharp break with the past. The 
new Constitution repeatedly affirms its grounding in democratic principles: 

=- "The will of the citizens may be the greatest value of our sovereignty." It 
provides for democratic, multi-party elections for the President and the 
National Assembly and the delinking of the FRELIMO Party from the State. The 
government is composed of a stfong executive, the presidency; a legislative 
branch, the National Assembly; and a judiciary branch. 

The role of the State changed from one of control to one of regulation and 
promotion. However, "[tlhe Constitution is evidence of the fact that [the 
debate over the role of government] is not over in Mozambique and that many 
still see the State as playing a key or central role--one which implies a 
fairly large degree of control." How this debate plays out will be 
"especially critical in the agricultural sector which for some time to come 
may be the basis for economic growth. This also becanes critical in the 
political sphere-allowing peaceful resettlement to take place and traditional 
life to develop without State interference can make the difference between 



sustained peace and renewal of fighting. " 6  

The Constitution guarantees the profection of human rights, including equality 
before the law, personal integrity, political rights (e.g. expression, 
association, and assembly), and legal and religious rights. nany of the 
rights and freedoms provided for, however, require additional laws to further 
define them and put them into effect. Subsequent laws passed on the right to 
associate and assemble, for example, do put some restrictions on the exercise 
of these rights, although these are not onerous. The Press Law, on the other 
hand, imposes regulations on the press that could impinge on the freedom of 
expression and information. -[Freedom of the press] is the only freedom which 
is specifically singled out with specific restrictions and given a separate 
organization to 'protect' it. 

The Constitution also provides for the decentralization of certain authorities 
of government to the district level. However, 'where in the tension between 
the old form of centrally controlled government involvement in every aspect of 
life and the newer democratic form of decentralized government more clearly 
reflected than in the areas of the Constit~tion~dealing with governmental 
structures at levels below the national level." A fuller discussion of 
decentralization follows later in this document. 

5. Peace Accord.-- October 1992 

In-October lq92, after two years of negotiations mediated by the Vatican-based 
Saint Egidio religious community and spurred by Hozambique's worst drought 
of the century, the government and RENAXO signed a General Peace Accord (GPA) 
ending over 16 years of civil war and setting a timetable for demobilization 
and multi-party national elections. Under the terms of the GPA, the United 
Nations waa invited to supervise the peace process--participating in or 
chairing the various commissions established and providing over 7,000 
peacekeepers to monitor the process--and to monitor and certify the freeness 
and fairness of the elections. 

6. Elections -- 1994 
a. Preparations 

Elections for the presidency and the National Assembly, originally scheduled 
for October 1993, took place October 27-29, 1994, in accordance with the Peace 
Accord and the Electoral Law of December 1993. The presidential election was 
based on national popular vote. The legislative election for 250 seats was 
based on proportional representation at the province level, for parties 
winning at least 5% of the national vote. Legislators (delegates) were then 
drawn from provincial party lists according to the percentage of the 
provincial vote won by each party. 



Twelve political parties and 2 coalitions met all conditions to compete in the 
legislative elect~ons, and 12 presidential candidates (only one not affiliated 
with a party) were fielded. Most of these parties, however, were never 
viable, having little financial backing and being based on individual 
personalities and little understanding of how to run a political campaign. 

The official budget for the elections ran to $63.4 million, of which the GRH 
contributed $5.4 million. A number of other important electoral costs, not 
included in the budget, were also covered by the donors. These included 
nearly 3,000 international election observers, additional civic education 
activities and training, and transportation and subsistence support for 
political party poll monitors. The high cost of the elections reflects the 
tremendous logistical challenges of the electoral process: Mozambique is a 
vast country with a dispersed and illiterate population and devastated 
transport and communications infrastructure. Yet 80% of the eligible 
population were registered to vote. To achieve this level of participation 
about 89,000 electoral officials, registration agents, and political party 
monitors were trained, and officials, monitors and voting kits were 
transported to over 7,000 polling stations. 

Donor involvement went far beyond the substantial financial support. Keeping 
the overall peace process--and the electoral process in particular--moving 
forward required extensive pressure on both RENAMO and FRELIMO and constant 
donor coordination. Without this pressure from the donor community, it is 
doubtful that the elections would have taken place. - 

b. Results 

Voter turnout was high, with 88% of the registered voters going to the polls. 
The number of spoiled and blank ballots was relatively low (under 12%) and the 
international community deemed the process free and fair. Joaquim Chissano. 
the incumbent and the FRELIMO candidate, received 53.3% of the presidential 
vote, and Afonso Dhlakama of RENAMO came in second with 33.7%. Only three 
parties received at least 5% of the national vote anBthus won legislative 
seats: FRELINO 44.33%. RENAMO 37.78%, and UD 5.15%. RENAMO won the 
legislative elections in the five central provinces. 

Based as they were on universal adult suffrage, the elections were a major 
step in reversing the historic tendency of centralized and statist governance. 
The elections were highly significant for the long-term development of 
democracy in Nozambique; however, they were heavily donor-financed and 
donor-driven, and as implemented, too costly for Mozambique to replicate and 
sustain. Local municipal elections to be held in 1996 pose a logistical and 
financial challenge to the GRM and will require donor support. 

B. The National.Assembly 

Under the Constitution, the National Assembly is a relatively weak 
institution. Its 250 members meet only twice a year in regular session, 
although extraordinary session can be called by the President, the Permanent 
Commission of the Assembly or one-third of the Assembly. The Permanent 
Commission remains responsible for the work of the Assembly between sessions. 
In addition, there are six other conmissions related to different sectors of 
the economy and government functions. While the Assembly does approve the 

'fbc ma vu high in t e r n  of M o u m b i q u c ' a ~  to W. T.Liqp iao vsourd d y  the oRtci.l bud* for tbc 1994 
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national budget and reviews and approves legislation, the laws tend to be of a 
general nature, with the details later determined by the President or the 
Council of Ministers by decree or order. The Assembly can be dissolved by the 
President in certain circumstances but does not have the authority to impeach 
the President. Historically, all decisions of the Assembly were made by 
majority vote. The staff of the Assembly is small and weak, although 
supplemented while the Assembly is in session. 

In the inmediate post-election period, the consolidation of the peace process 
will depend on the ability of the Assembly delegates to assume their new roles 
and find ways to work collaboratively. This will be particularly true given 
FRELIMO's slim margin in the Assembly (129 of a total 250 delegates) and the 
lack of a clear set of common interests binding the members of any of the 
parties (FRELIMO, RENAMO or M). Through the exercise of parliamentary 
procedures and rules, the Assembly could serve as an important forum for 
RENAMO and FRELIMO to find common ground and build trust. However, the 
delegates--most of whom are new to parliamentary process--inherit an 
institution whose structure and processes are more conducive to single party 
rule than multi-party deliberation. An ad hoc committee in the Assembly is in 
the process of preparing recommendations, for presentation in March 1995, on 
how the Assembly should change to adjust to a multi-party system. 

C. The Presidency 

1. structure 

The President of the Republic serves as the Head of State, Head of Government, 
and Commander-in-Chief of the armed forces. The Constitution provides the 
President with extensive authority for appointing individuals to particular 
positions; among the most important are the entire Council of Ministers 
(including the Prime Minister), all Provincial Governors, the President and 
Deputy President of the Supreme Court, the Attorney General, and the 
Presidents of the Constitutional Council and Administrative Court. 

The members of the Council of Ministers (some head ministries, others serve as 
senior advisors to the President) may not also be members of the National 
Assembly. In addition to the Assembly's legislative powers, both the 
President and the Council of Ministers have the authority to promulgate law 
(Presidential decrees and orders), although some types of laws require 
approval by the Assembly. 

from the central government to the provincial and district levels, there are 
two lines of authority: administrative and political. The political line 
links the President to the governors and through them to district 
administrators. Each ministry, in turn, may also have technical and 
administrative staff at the provincial and district levels 1e.g.. provincial 
health officers and district health officers). These officers report to both 
the next higher authority within their ministry (e-g., district health 
officers report to provincial health officers), but also to the representative 
of the political line of authority at their level (the district administrators 
and provincial governors). 

2. Decentraliration 

Since the enactment of the 1990 Constitution, the government has been taking 
steps to plan for and implement decentralization--both devolution and 
deconcentration--of the government function8. On the deconcentration side, 
various ministries (such as Health, Colmrerce, Education and State 
Administration) are taking steps toward the deconcentration of planning, 
implementation and resource management to the provincial and district levels. 
The progress made to date varies considerably from one ministry to another. 
One of the key tools in this administrative deconcentration has been the 



development of a post-war National Reconstruction Plan coordinated by the 
Planning Commission, now combined with the Ministry of Finance. 

In May 1992, the Council of Ministers approved a set of proposals, based on a 
presentation by the Ministry of State Administration, which formed the basis 
on which decentralization began. These specified the principle of 
decentralization, that dyyolution would be implemented only at the district 
(urban and rural) leve+/ and that it would be a gradual process starting 
with only five cities. Work since then has focused on: preparation of 
ground-breaking legislation to provide for decentralization; analysis of the 
role of traditional authorities in Mozambican society; building human resource 
capacity to cope with new governance structures; determining mechanisms for 
financial decentralization; and studies of the viability of the ~ n i c i p a l  
governments in the five urban districts and six rural districts. 

The Municipal Law of 1994 provides for a gradual devolution of central 
government power (including taxation) to municipal governments in selected 
urban and rural districts. As outlined in this framework law, the municipal 
governments will mirror the national government in that there will be a 
municipal assembly, a president of the municipality (a mayor), and a municipal 
council. The municipal assembly and president will be elected by universal 
adult suffrage within the district, with assembly delegates elected by slate 
and individual party candidates competing for the presidency. The municipal 
council will be appointed by the president of the municipality, but half of 
its members must also be members of the assembly. 

D. Legal Sector 

1. The Legal System 

The Mozambican legal system is based on a civil law system16 inherited from 
Portugal at independence. The 1990 Constitution allows the Portuguese laws 
from the colonial period that are compatible with the Constitution and with 
laws passed since independence to continue in effect. With relatively few new 
major laws promulgated since independence (numerous minor laws have been 
enacted) and the 1990 Constitution leaving implementation of its provisions to 
future legislation, Mozambique's legal system continues to be highly dependent 
on the Portuguese legacy. 

2. Court Systems 

a. Regular 

As provided for under the Constitution, the regular court system became 
independent from the Ministry of Justice in 1992. It has a traditional 
hierarchical structure. There are 120 district courts with limited penal and 
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civil jurisdiction within their geographic areas. Eleven provincial courts 
have civil and penal jurisdiction within each province and serve as the courts 
of appeal for the district courts in their provinces. The Supreme Court is 
responsible for the operation of the entire court system, receives appeals 
from the provincial courts, and has &rial jurisdiction in cases involving high 
government and judicial authorities. 

TO staff the theoretically multi-judge courts, there are two types of judges: 
career track, professional, fully titled lawyers; andJudges elected by 
national, provincial and district legislative bodies. The elected judges 
are to participate in fact finding and may vote on the decisions of the court. 

b. Specialized Courts 

Outside the regular court system, there are several other courts--military 
courts, labor courts, maritime courts, fiscal courts, customs courts and the 
Administrative Court--with special jurisdictions. The Administrative Court 
serves as the auditor for the whole government: it reviews all personnel 
actions of the government which involve the commitment of funds; serves as a 
trial and appellate court for all cases involving government contracts; and 
serves as the appellate court for the Ministry of Finance's fiscal and customs 
courts. Its decieions are not appealable. The Administrative Court had not 
been very active for several years but is being reactivated. 

c. Community Courts 

Also outside the regular court system are approximately 880 co~munity courts 
created by the FRELIMO government in 1977. Staffed by non-professional, 
elected judges, they handle family matters, small disputes, and misdemeanors. 
They hand out penalties of no more than 30 days of community labor. Their use 
is voluntary and their decisions can be ignored. 

In addition, many Mozambicans, particularly in the rural areas, continue to 
rely on traditional authorities and local FRELIMO party structures to 
adjudicate or arbitrate community-level disputes. 

3. Ministry of Justice 

The Ministry of.Justice's responsibilities, much reduced since the 1992 
independence of the courts and Attorney General, are limited to arranging for 
training of judicial personnel, conducting research, and drafting new or 
revised legislation. It also oversees the prison system, n~tarial~pffices and 
the now defunct National Institute for Judicial Assistance (INAJ). The 
Ministry also has plans to create a Center for Judicial Studies (CEJ), to 
provide training for magistrates, court clerks, and judicial administrators, 
and for which preliminary design work is being financed by the World Bank. 
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4. Office of the Attorney General 

The Attorney General's Office (Procurador-Geral) represents the government in 
legal matters, exercises the prosecutorial function, and oversees the legality 
of government actions. It performs many functions--e.g., supervises the 
collection of evidence by police and makes the initial determination of the 
suitability of a case for trial--that in other civil code systems are the B 

responsibility of investigating judges. 

5. Auditor General and State Inspector 

The Office of the Auditor General (Inspector-Geral das Financas) is 
responsible for financial audits of all government ministries and agencies, to 
control the use of government budget funds. The Auditor General reports to 
the Minister of Planning and Finance. The State Inspector (Inspector de 
Estado) reports to the President, and is empowered to inspect and investigate 
all operations of the provincial governments, to ensure that they are 
following applicable laws and regulations. 

6. Police 

The Mozambican Police (Policia da Republica de Wocambique, PRM) falls under 
the Ministry of Interior. Under a recently established, not yet fully 
implemented structure, the PRM is headed by a Police Commissioner and his 
deputy and has three directorates. The National Directorate of Public Safety 
has three branches for transport and communications, traffic, and protection 
police. This directorate also includes border police and a special rapid- 
response unit. The other two directorates are the National Directorate of 
Criminal Investigation and the Administrative Directorate. The Provincial 
Police Commissioner is the Ministry of Interior representative at the 
provincial level. 

The PRM is a national force of 20,000 men and women, including uniformed and 
plain clothes officers and technical and administrative staff. There is 
approximately one police officer for every 800 citizens. However, most of the 
police are concentrated in the provincial capitals, with limited presence in 
rural areas. 

E. Civil Society 

1. Definition 

A vibrant civil'society--the antithesis of highly centralized, statist 
governance--ia the foundation of democracy and popular participation in 
governance. Civil society is the "sphere of social interaction between the 
household and the state which is manifest in norms of community cooperationio 
structures of voluntary association, and networks of public conmunication." 
While academic circles and donor agencies continue to debate how to define 
civil society, this definition provides a useful framework for understanding 
the situation in Mozambique. 

2. Traditional Authorities 

As discussed earlier, local traditional authorities were coopted by the 
Portuguese as a mechanism of indirect colonial rule, and after independence 
they were banned by the PRELIM0 government and replaced by individuals named 
by the government. Today there is evidence of still-strong traditional 
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leadership in many parts of Mozambique, but large regional variations in the 
traditional authority systems exist, depending on the way the Portuguese and 
FRELIMO exercised their power and on the impact of the war. Ongoing research 
to determine what systems exist will be important to understanding whether and 
where traditional authorities reflect the interests of the ~ o p l e  they oversee 
and how links will be made to the formal government system. 

3. Voluntary Associations 

The status of voluntary associations and other non-governmental organizations 
(NGOs) is the most commonly used indicator of a vibrant civil society. Under 
Portuguese rule, efforts to create voluntary associations were frequently 
crushed. After independence, cooperatives (of agricultural producers and 
consumers, for example) and associations (of women, youth, and journalists) 
were formed and controlled by the PRELIM0 government. These organizations 
largely controlled social relationships and behavior, and membership often was 
not voluntary. The few other NGOS that existed were either thinly disguised 
FRELIMO organizations or nominally indepfpdent organizations founded and 
head?? by government or party officials. A survey of Mozambican NGOs in 
1992 found only 87 registered organizations. Of these, many were recently 
formed and most were inactive and organizationally weak. 

Since that survey was conducted and following the signing of the General Peace 
Accord, there has been a dramatic surge in the number of volunfary 
associationa forming. Most of these new associations are based in urban and ' 
peri-urban areas, are not formally registered, and appear to have fonned to 
lobby and exert pressure for government benefits for their members. In more 
rural areas, voluntary associations are less evident (although no formal 
survey has been conducted), with the exception of the traditional village and 
community governance processes and religiously oriented groups. With 
continued peace and reintegration of the displaced population, there could be 
a resurgence of rural community-level voluntary associations. 

4. Communication and Media 

In Mozambique, the primary means of communication--for exchanging information, 
identifying others with common interests, and creating networks and 
associations--is inter-personal, face-to-face conversation with others in 
one's immediate vicinity. Popular media, government controlled or 
independent, is limited in its reach outside of urban areas, and fora for 
discussion. debate and exchange of ideas outside of Maputo are rare. This is 
due in large part to the destruction of civil infrastructure (e-g., road 
networks, telecommunications, and electricity supply) and constrained 
investment in and maintenance of infrastructure during 30 years of pre- and 
post-independence war. Outside of the major corridors, overland travel (the 
most cost effective method for bringing people together) is severely 
restricted by long distances and dispersed settlement patterns, lack of 
transport means, presence of land mines, and the deterioration of the existing 
road network. Publrc access to telecannunications networks--including 
telephone and radio, telex, facsimile and electronic messaging--is limited to 
a handful of larger towns, and in tham to a handful of wealthier residents and 



24 organizations. 

While the number of popular media sources is growing, their coverage is still 
low and largely restricted to urban centFFs. The government-controlled Radio 
Mozambique estimates that they reach 60% of the populatzon. The RENAMO 
radio estimates that they cover 20% of the Maputo population; it also has 
shortwave transmissions which have a potential nationwide reach. A number2,0f 
private radio licenses have recently been approved or are pending approval . 
These private radios may have a wider outreach in provinces outside of Maputo 
(for example Radio Pax in Beira and Radi?,Encentro in Nampula). The two 
television mtations (privately-owned RTK and the government-owned TVM) have 
an even more limited broadcast area, with T W  broadcasting in an 80km radius 
of Maputo, Beira and Nampula, and RTK restricted to greater Maputo. For both 
radio and television, reception is further limited by the lack of radios or 
televisions, and the electricity or batteries to operate them, in the country. 
In many towns, however, these constraints are partially ameliorated by the use 
of public chalk boards, Jornais do Povo, on which government agencies and 
other organizations or individuals display major news items as broadcast on 
the radio. 

Several weekly and daily newspapers exist, including the pro-government papers 
Noticias, Dominoo (weekly) and Diario (for Beira). In addition, there are 
three weelfily independent newspapers: Savana (Mediacoop), Demos (CoopArtes) and 
Crescente (Muslim Community); three daily news-sheets--Mediafax 
(Mediacoop), Im~arcial (Impartial Media), and Incrivel ( ~ o r n ~ o ~ r a ~ h i c a ) ~ ~ ;  and 
several English-language newsletters and an electronic news service for the 
expatriate community. A number of general interest weekly and monthly 
magazines are also published, including Tempo, Economia, IDexDort, and a. 
The market for these periodicals is principally for the well-educated urban 
population. Noticias and Savana, with the largest circulations, reach 
approximately 30,000 and 20,000 readers, respectively. Expansion of 
circulation beyond that level will depend on improvements in the country's 
transportation system and an increase in Portuguese literacy. 

At the national and inter-regional level, communications are further 
2- constrained by the lack of a lingua franca in the country. Less than 30 

percent of the population speaks Portuguese (leaving aside functional 
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30 literacy), the official national language, and no indigenous language is 
spoken widely across the country. For women this constraint is even more 
severe than for men as far fewer women understand spoken Portuguese. 

11. Constraints and Opportunities 

In his address to the USAID Africa Mission Directors' Conference in May 1991. 
David Gordon outlined six factor8 that must be in place for "good 
governance: -" political accountability, freedan of association and 
organization, an objective and efficient judiciary, bureaucratic 
accountability, freedom of information and expression, and efficiency within 
public institutions. 

A. Political Accountability 

Political accountability is achieved "through an objective system for 
periodically renewing the mandate of a government or changing the political 
leadership by peaceful and democratic means."32 In Mozambique, the October 
1994 national presidential and legislative elections were a first step in 
providing for political accountability. The following are the constraints to 
the continuation of this process. 

- 1. Political Parties 

For effective political accountability in the near and long term, there must 
be a viable opposition to compete in all elections. Numerous political 
parties are expected to contend for the municipal elections in 1996, but most 
are too weak organizationally and lack the constituency building and 
campaigning skills that are nFfessary to compete effectively. If no changes 
are made to the Electoral Law to expand the types of Mozambican 

* organizations that can monitor the balloting, the political parties must also 
have the skills and resources to field poll monitors to ensure the freeness 
and fairness of the electoral process. 

To provide for political accountability, constituency building skills should 
become even more important for political parties after the elections than 
during the campaign. The 1993 Electoral Law and.the 1994 Municipal Law 
specify that the selection of delegates in both national and municipal 
assembly elections will be based on party lists for each province, rather than 
on election of individual candidates. This blunts the effectiveness of the 
electoral process as an instrument of political accountability of individual 
delegates. Assembly delegates have greater allegiance to their party than to 
the citizens who voted for them. Conversely, voters do not have a 
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representative they can hold accountable for addressing their interests and 
needs. 

In order for thin "party list" type of system to work successfully, as it does 
in European democracies, party platforms must be easily differentiated--voters 
need to know who is on the slate and there have to be mechanisms within the 
parties for vetting constituent views. Party policy platforms in Mozambique's 
1994 elections were largely non-existent. Instead the parties dwelt on 
charges and counter-charges from the war years. Few people in the country had 
seen or heard who was on each party slate for the Assembly, and the parties 
made little effort to publicize the lists or the individuals' qualifications. 
While FRELIMO and RENAMO do have strong geographic bases, the provinces that 
the delegates represent are too large (larger than many European countries) 
for there to be much contact between constituents and delegates. Internal 
party mechanisms for soliciting and reviewing constituency views are largely 
non-existent. 

2. Cost and Financing 

The 1994 national electoral process was expensive. For the process to become 
sustainable (in terms of Mozambique's ability to finance it without repeated 
large donor investment), efforts must be made to identify ways to reduce the 
overall cost. It is estimated the coming municipal elecfions will cost 
significantly less overall--approximately $16-20 million --but donor 
financing can also be expected to be much lower. It is not clear where the 
government will find the financing to sustain the electoral process, municipal 
and national, into the future. 

The largest cost in the 1994 elections was logistics due to the size of the 
country and the lack of infrastructure. For the municipal elections this 
should be less of a concern since they will be taking place in only a limited 
number of districts, many of which are urban municipalities. The cost of 
logistics will be a factor in the second round of presidential elections in 
1999, but by then most areas that were inaccessible by road in 1994 should be 
easier to get to by other means than expensive aircraft charters. 

The cost of materials (for registration and balloting) was the second highest 
cost area in 1994. It may be possible to build on the investments that were 
made in some materials used in 1994. Theoretically the durable items in the 
election kits (urns, trunks for ensuring ballot security) can easily be used 
again, provided action is taken soon to secure these materials. The high-cost 
registration card system was intended to be built'on, with the same cards 
being used in subsequent elections and new ones produced only for new voters 
and corrections or replacement of originals. Again this depends on actions 
being taken to preserve the registration lists and equipnent. The remaining 
materials to be procured would be ballot papers and other consumables and 
replacements or additions to the durable items. Building on this base should 
keep the coat down, but it remains to be seen h w  much the recurrent costs 
will be. 

Training, civic education and personnel costs will continue to be costly for 
the foreseeable future. While it may be possible to use staff with experience 
in the 1994 election and voters will already be familiar with the voting 
process, training will be needed to re-enforce, remind, and teach changes to 
the process. 

3. Institutional Capacity 
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In the 1994 elections, donors provided substantial technical assistance, in 
addition to the financial contribution, to ensure that the elections went 
smoothly. Since it is unlikely that this level of technical assistance will 
be repeated, it is critical that Mozambican institutions be strengthened to 
carry out their roles in future elections. With national elections 
alternating with municipal elections every two to three years, these 
organizations must have the capacity to be constantly preparing for or 
implementing an election. Xost important among these institutions are a) the 
election technical secretariats (national, provincial and district) 
responsible for conducting the electoral process, and b) the non-governmental 
organizations responsible for voter education and election monitoring. 

a. Technical Secretariats. The technical secretariat for ----  

elections (STAE), which was responsible for the-implementation of the 1994 
elections. will cease to exist after A~ril 23. 1995. Leaislation is 
anticipated, however, that will establish a new entity, iirectly under the 
Minister of State Administration and overseen by an inter-Ministerial 
committee, that will be responsible for t& administration of future 
elections. As in 1994, subordinate STAEs will be established at the 
provincial and district levels for future national and municipal elections. 
There are many open questions on how the STAE will be organized and staffed. 
In preparing for the 1994 elections, the absentee rate among technical and 
supervisory staff was high and, to show balance between political parties, 
many positions were filled with individuals lacking the requisite 
qualifications. 

b. Non-Governmental Organizations. Hozambican non- 
governmental organizations that can implement voter education programs and, if 
allowed, monitor the electoral process will be crucial to the long-term 
sustainability of the electoral process. Pew of the Mozambican organizations 
that have demonstrated interest in such activities have the capacity to 
implement them nationally or over a large region. 

4. Voter Understanding 

Voter understanding of the steps to voting and the significance of the 
electoral process are critical to political accountability. Without the 
former, the balloting will be slow and many of the ballots will be spoiled, 
thereby undermining elections as a mechanism of accountability. Without the 
latter, accountability is lost because the voter doesn't understand the 
connection between the act of voting and how government performs. In 
Hozambique, with its low level of literacy and education in general, this 
constraint is difficult to overcome. During the 1994 elections it appeared 
that most voters had learned the mechanics of voting, but comprehension of its 
significance, beyond the expectation of peace, is less certain. 

5. Donor Assistance 

Three donors--the U.K., Netherlands, and the Priedrich Ebert Foundation--have 
indicated their plans to provide assistance in strengthening political 
parties. The U.K.'s assistance will be in the form of study tours; no more 
details are yet known on the future programs of the other two. 

UNDP has been the primary donor (mainly as the administrator of an electoral 
trust fund for the 1994 elections) providing technical assistance to the STAE. 
UMlp has already begun plans to provide additional assistance to strengthen 
ST=. In late March 1995, a UNDP team will arrive in Mozambique to help the 
STAE determine how best to continue it13 function for future elections. Norway 



has also stated its intention to assist the STAE, but its plans are still 
unclear. 

Various donors--including Denmark, Finland, Friedrich Ebert Foundation;Italy, 
the Netherlands, Norway and Switzerland--have indicated their intention to 
help finance municipal elections, including voter education, registration, 
materials, training and logistics. Denmark has specified its interest in 
supporting registration and civic education in Tete and Zambezia Provinces. 
The European Union, the largest donor in the 1994 elections, has yet to 
indicate how much of a role it will play in the municipal elections. Other 
details on what each donor will finance and how much they will provide will 
probably not be available before abudget for the elections has been issued. 

B. Freedom of Association and Organization 

An active civil society is the cornerstone of any democracy. It serves as a 
counterbalance to and watchdog over government. It is also the sphere of 
activity in which citizens can work together to address their problems 
themselves in the absence of,government or in collaboration with government. 

1. Social Fabric 

The existence and growth of civil society is dependent on people in society 
being able to trust each other and work together to solve their common 
problems. In most countries, this social fabric exists and is taken for 
granted. The fabric of Mozambican society--including civic norms of community 
cooperation--was severely strained by the death toll (estimated at over one 
million people) from the sixteen-year civil war, the psychological damage to 
communities and individuals targeted by and forced to participate in heinous 
terrorist acts, and the dislocation of over five million people from war and - - drought. Nonetheless, there are already indications that civic norms are 
largely intact. In the two years following the signing of the General Peace 
Accord, the country did not slip into anarchy as was feared, and millions of 
displaced Mozambicans returned home peacefully. The fact that the national 
institutions did function during the recent elections, and the fact that 
Mozambicans voted en masse and peacefully, speak positively for the existence 
and capacity for development and expansion of civic norms. 

2. Rights of Association 

Mozambican law guarantees the basic freedoms needed for voluntary association 
and the development of organizations. While the laws themselves are not a 
binding constraint, citizens' (including many government and legal sector 
officials) knowledge of what the laws permit, and the protection of those laws 
by the courts and other authorities, are weak. Citizens who do not know that 
they have the right to associate are less likely to participate in 
associations and less likely to object to infringements on those rights. For 
arouns of illiterate or morlv educated wople, workins through the maze of - -  - - .  
government &ninistrativ~' forms and proc'edures that may be required to 
implement their activities is a formidable constraint. 

For associations that take on controversial issues (even those composed of 
lawyers), the risks are considerable. Consider the case of the Mozambican 
League of Human Rights, which published a report on habeas corpus weaknesses 
in the penal system related to prolonged incarceration of prisoners without 
hearings or chances for bail. The director of the League, who had been an 
opposition party candidate in the 1994 election, was subjected to a scathing 
attack by the government weekly pominao and accused of engaging in partisan 
politics because of the League's criticism of the legal system. 

3. Lack of Organizational Skills 



Among the basic functions of a voluntary association are the recruitment of 
members, organization of those members for some objective (e-g., manage a 
water pump, implement a civic education campaign, petition the government), 
organizational and strategic planning, and raising and management of funds to 
implement activities. Not all of these are relevant to all associations, 
which vary in size and objectives. The fact that the skills needed for 
carrying out these functions--skills for creating, organizing and maintaining 
organizations--are in short supply in Mozambique is a binding constraint to 
the growth and sustainability of existing organizations and the creation of 
new ones. 

4. Donor Assistance 

Canada. Denmark. the Netherlands. Norwav and Switzerland either already are or - 
anticipate assisting Mozambican organizations that defend or monitor human 
rights. Denmark has swcificallv identified the Leaaue of Human Rights as the 
beGeficiary of its support. MulGide (Wmnen.s ~ssociation for Law and 
Development, an NGO working on legal rights of women) is receiving support 
under the World Bank's "Capacity Building: Public Sector and Legal 
Institutions Development Project." The Friedrich Ebert Foundation intends to 
finance activities to strengthen trade unions. There are undoubtedly numerous 
other donor activities to strengthen associations not normally captured under 
the heading of "democracy/governance," but most are small and targeted at 
specific organizations in specific sectors. 

C. Objective and Efficient Judiciary 

The constraint to good governance in nozambique in the legal sector is more 
fundamental than the objectivity and efficiency of the judiciary. The 
national legal system is so weak that it begs the question of whether the rule 
of law exists in much of the country. 

1. Codes, Procedure and Tradition 

The Portuguese civil law system is "one of [~ivi4~law] tradition's most 
complicated, formalistic and archaic varieties," and Mozambique's version 
has not even kept pace with the numerous changes made to Portuguese law since 
1974. Uozambique's Comercial Code, for example, dates from 1888, long before 
the introduction of many modern business processes and instruments. "There is 
a great need for preparation of new legislation to implement the provisions of 
the Constitution and to provide a modern legal svucture on which a market 
economy andmulti-party democracy can be based." 

Determining which codes and procedures are currently in effect, taking action 
to eliminate duplication and inconsistencies, and then updating key codes 
and procedures are top priorities for establishing a body of laws to govern 
the country. Completing these high priority tasks will require a lengthy and 
intense effort by high-Mozambican legal experts closely complemented and 
assisted by international experts in civil code. 

2. Legal Professionals 

In 1992, there were only 100 fully titled lawyers in the country (compared 



with an estimated need of over 800), approximately 50 judicial technicians 
with a bachelor-equivalent (2 to 3 years study) degree in law, and 30 to 40 
judicial assistants with some legal training in addition to t h e ~ r  primary or 
secondary-level education. It was estimated at that time that only 40 lawyers 
matriculate each year, out of a starting class of 100, from the only law 
school in the country. However, more3Fecent estimates suggest the actual 
number who matriculate is much lower. The five-year law program has a 
fixed curriculum with no electives, and a staff of eight full-time and 31 
part-time teachers who are all lawyers. There are no continuing education 
programs, with the exception of nome limited instruction for district judges. 
There is legislation in place permitting the formation of a Bar Association, 
which is now being organized. 

3. Institutional Structures 

a. Regular Court System 

The court system in an extremely weak institution, especially at the district 
level. Only 50% of the 120 district judgeships are filled; the sitting 
districtJudges have on average only a ninth-grade education, and none are 
lawyers. Of the 50 authorized professional judgeships in the provincial 
courts, half are vacant, 17 are filled with lawyers, and the rest are filled 
with judicial technicians. The courts &ck materials needed to function 
properly (including copies of the codes and other information about the 
law). Lack of office space further limits the ability of the entire court 
system, and most acutely the district courts, to process cases. 

The Court system's lack of capacity is further illustrated by the large 
backlog of cases. In 1993, there were 78,600 pending criminal cases in the 
provincial courts. In 1994, the number of pending cases rose to 85,000. The 
backlog is not just at the provincial level as the Supreme court currently has 
over 900 cases pending. 

The Supreme Court plans to re-introduce six-month courses for district judges. 
With thirty judges per class, all the d~strict judges could receive a minimum 
level of training within three years. The first such course was financed from 
116e funds administered by the U.S. Embassy and further funding was to come 
from the legal sector component of the World Bank's Capacity Buildipg Project. 
Due to delays in that project, no further courses have taken place. 

Other efforts by the Supreme court to improve the court system are hampered by 
the lack of funds. In fact, budget allocations for salaries only cover 46% of 
the requirement to fully staff the courts and the only investment funding is 
for the expansion of the Supreme Court building. 

b. Office of the Attorney General 
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The structure of the Office of the Attorney General mirrors the court system, 
but is even less adequately staffed. There are only 54 representatives (with 
only grade school education) at the district level, and ten at the provincial 
level. Of the authorized 2,000 administrative staff, only 40 to 50 positions 
are filled. "In addition, the work of the Office of the Attorney General 
faces two problems intrinsic in its nature--how to be truly autonomous 
although the Attorney General serves at the pleasure of the President of the 
country and how to combine responsibility for overseeing the legality of all 
government actions while being responsible for carrying out such major 
government actions as those involved in the prosecutorial f~nction."~ 

c. M.inistry of Justice 

The permanent professional legal staff of the Ministry of Justice are only 
five: the Minister, the Vice-Minister, and three advisors. Because of the 
dearth of such talent in Mozambique, even these five frequently have 
responsibilities to other parts of the government, the law school, and private 
business. These are joined by a number of layers drawn from other parts of 
the government, from the law school, and from the private sector to form the 
Ministry's Technical Council. The members of the Technical Council are 
assigned duties by the Minister to fulfill the Ministry's responsibilities. 

d. Police 

Most police are poorly trained, due to the lack of qualified instructors and 
the low education level of the recruits. Low salaries and benefits make it 
difficult to recruit individuals who meet the minimum qualifications. Legal 
training in particular is weak, leading to ignorance of the laws and 
regulations governing relations with citizens and their rights. Poor working 
conditions, poor conditions of service, low salaries, a low level of basic 
education and inadequate training affect both professional efficiency and 
professional ethics. Abuse of citizens' rights, violation of laws and 
corruption is widespread. 

4. Citizen Knowledge of Rights 

In her comments on a 1991 Africa Watch report, Anne Williams states: "... =- rights given are often not respected in present day Mozambique. This is the 
result of two factors: lack of education and lack of the means of 
enforcement. Most people in Mozambique do not know their rights. For 
example, the detainees interviewed by Africa Watch did not know they had the 
right to an immediate trial, a lawyer, an appeal, etc. A massive civic 
education campaign is necessary in Mozambique. However, there is a another 
aspect to education which is equally important. Public officials, including 
the military, special security forces, police, prison guards, magistrates. 
prosecuting attorneys, etc., must be educated in the rights granted by the 
Consti$ption -- and must be publically (sic) held accountable for violating 
them." 

Improving citizen knowledge of constitutional rights is particularly 
challenging in Mozambique. The task ie not simply one of bringing infomation 
to those who are ignorant of their rights, but also of overcoming previous 
training: under both pre- and post-independence laws and policies citizens 
did not have such rights, and their action. were severely constrained. 

Education of the public on what freedoma are guaranteed by the Constitution 



and subsequent legislation is critical. There are few efforts being made in 
this area and most are on a relatively small scale. INAJ (the National 
Institute for Juducial Assistance) distributed pamphlefs and sponsored public 
service messages on Radio Mozambique. The Catholic Church's Peace and Justice 
Committee and Muleide, an NGO working on legal rights of women, have also made 
efforts to educate the public about the law. 

Given the lack of knowledge of rights, the inability of most Mozambicans to 
afford a lawyer and the weaknesses of the legal system, there is a need for 
advocates to guide citizens through legal processes, speak out for them, or 
defend them in court. There are few such organizations. 

5. Donor Assistance 

There are three major donors involved in the legal sector: the World Bank, 
DANIDA and the European Union. 

DANIDA, which has been involved in this sector since 1988, has focused its 
attention on the law school, INAJ, and the courts. The emphasis of DANIDA's 
assistance to the courts has been on strengthening the Supreme Court's library 
(books, training, organization, computer systems and a fax link to five 
provincial courts), improving the management of the same five provincial 
courts and financing the annual meeting of the Supreme Court Justices with the 
presidents of the Provincial Courts. DANIDA is now in the process of 
designing a $6 million, five-year follow-on project with the following 
ccmponents: continued support for improving the law libraries; rehabilitation 
and refurbishing of district courts in 20 districts; and training of judges, 
prosecutors, and court officials, particularly in the 20 target districts. 
DANIDA is also seeking ways to support such organizations as the Mozambican 
League of Human Rights. 

The World Bank is providing $7.2 million (under the "Capacity Building: Public 
Sector and Legal Institutions Development Project") to strengthen legal 
institutions and professional capabilities through: expanded legal education; 
pre- and in-service training for lawyers, magistrates, and other legal 
workers; creation of computerized legal databases and library collections; and 
consultants to assist in the revision of codes of high priority, such as the 
Commercial Code. 

The startup of this project has been significantly delayed. Originally 
intended to begin in 1992, it got underway in mid-1994. The first year of the 
project was to include study tours and conference participation, training 
abroad including post-graduate studies local courses for district judges 
(building on the courses financed by the U.S. Embassy with 116e funds in 
1992), and procurement of books and supplies. However, implementation is 
still sluggish. This slow start is attributed to the government's (the 
Supreme Court, in particular) recent indication that it cannot meet its 10% 
contribution. 

The EU's contribution, $4.5 million, is financed by counterpart funds 
generated from an import support program. It is intended for procurement of 
epuiranent. transportation, and paper for the Supreme Court and provincial and 
district courts,-and for constr;ckion of eight houses for supreiie Court 
Associate Judges and twenty houses for provincial judges. However, since 
financing depends on the generation of counterpart funds, and the legal sector 
must cmpete with other sectors for these funda, disbursements have been,plow, 
to date covering only 50% of the equiprent and transportation component. 

'SToluoli&lion of the Dsmosmic h e u  in Moumbique: Some Riority Arus for Auisunec,' UNDP Dnfl Briefing Paper. 
March 1995. 



Canada has also indicated its intent to finance capacity building of the legal 
sector, especially strengthening of the judges, as well as legal advice and 
defense services. Friedrich Ebert Foundation is expected to finance a civic 
education program. NORAD, Noway's development agency, is working with the 
community courts. Italy and the Netherlands are also considering support for 
the legal sector. 

A number of donors--Spain, Prance, Netherlands, Noway, south Africa, Sweden, 
the United Kingdom, and Zimbabwe--have indicated their intention to support 
improvements in the quality of the national police force. France has pledged 
$3 million for training and restructuring the police. The UK and Zimbabwe are 
also interested in police training. Few other details are yet available. 

D. Bureaucratic Accountability 

There are few mechanisms in Mozambique's governance system to ensure 
accountability Of the bureaucracy. Indeed, historically there was little 
basis for Such accountability until the abandonment of Marxism-Leniniem and 
the 1990 Constitution paved the way. Transparency, legislative oversight, and 
internal control systems are weak or nonipxistent. Perhaps the most effective 
mechanism at present is donor oversight, but even that has limited 
effectiveness. 

1. Transparency 

Most significant procedures in the government--including budget allocation. 
land allocation, and contract awards--arenot transparent. At a minimum this 
leads to overlapping and contradictory decisions by government, as in the case 
of land allocation by different ministries and different levels of government, 
and provides opportunities and incentives for inefficient allocation of 
resources and rent-seeking activity. It also limits Wozambican citizens' 
access to information about oovernment decisions--whv thev were made. how they 
are made, by whom, and who bgnefited--and thus inhibits the ability of 
citizens and the media to question and hold the bureaucracy accountable. 

8 Transparency of the budget process was one of the major topics of discussion 
in the government-donor working groups prior to the Consultative Group (a) 
Meeting in March 1995. The government has stated its intent to make the 
budget process more transparent and, prior to the CG, the 1995 budget was made 
publicly available--a dramatic change from the past. 

2. Legislative Oversight 

Under the Constitution, the National Assembly has limited oversight 
responsibilities or powers. "The main controls which that legislative branch 
has are its power to approve the budget, to ratify certainpts of the 
President, and to pass all laws of a more generic nature." It is unlikely. 
especially while PRGLIXO holds a majority position in the Assembly, that this 
will change significantly in the foreseeable future. 

3. Internal Controls 

The primary existing internal mechanisms for bureaucratic accountability are 
the functions of the Administrative Court, the Office of the Attorney General, 
the Office of the Auditor General and the State Inspector. As discussed in 



the previous section, the Administrative Court has not been very active for a 
number of years, but steps are being taken to revive it. It is unknown when 
it will be fully operational again and whether it will be effective. The 
Office of the Attorney General, which is responsible for investigations within 
the government, is caught in a conflict of interest as both the investigator 
of government malfeasance and defender of the government. 

There are only six auditors in the Office of $pe Auditor General, which serves 
as the auditor for all gove,rnment ministries. In addition to this absence 
of capacity, the Auditor General, who reports to the Minister of Finance, 
lacks the independence needed to perform his job effectively. The State 
Inspector works directly for the President, which gives him considerable 
powers of investigation but limits his objectivity. 

The Ministry of State Administration is considering a role for itself in the 
monitoring of government operations, but this is still in its early stages. 

4. Donor Assistance 

As noted above, donors expressed their concerns about the lack of transparency 
in the government budget process during the preparations for the Consultative 
Group meetings in Paris in March 1995. Continued pressure from donors on the 
government to take further steps towards transparency, and donor assistance 
towards this objective, can be expected. In fact, the donor-GRH Budget 
Working Group, established to prepare for the Consultative Group meetings, 
continues to meet and is broadening its purview beyond fiscal issues to 
address related policy issues. 

Co-financing from the world Bank, Swiss Development Cooperation, and British 
Overseas Development Agency is providing $10.5 million under the "Financial 
Sector Capacity Building Project," which includes training of staff in the 
central bank, commercial banks, and the Ministry of Finance to implement 
agreed-to policy and institutional reforms in this sector. The planned 
reforms, covering banking operations and foreign exchange transactions, will 
contribute to improved government transparency. 

Canada has also pledged assistance to strengthen the Office of the Auditor 
General. 

E. Freedom of Information and Expression 

1. Press Freedom 

The Press Law "does go a long way towards regulating the press in a way which 
could certainly have a chilling effect on freedom of expression and 
information. It deals with such topics as the objective of the press, public 
and private press ..., right to the airwaves of political parties, publication 
of official notices, registration, definition and certification and duties of 
journalists, right of response (down to the number of,rords), etc. It 
establishes the Supreme Council of Mass communication (sic) and defines its 
powers, some of which seem quasi-judicial. Finally, the law establishes civil 
and criminal liability for certain acts of the press, which permit the closing 
of the media. While censorship is not mentioned, and is, in fact, prohibited 
by the Constitution, many of the requirements established by the law can have 

" lk S t n ~ t m U e d  banks rsrr mly rrecntty audited by iadqcadcnt auditof& wbo determined Uat ibe bnks were 
'unauditable'. This is clearly a manrain1 to increasing tnnsparsney, but is alro 8 significant sourn of ma-nomie instability. 



the same effect. 

The Press Law has not yet been used directly to stifle discussion of sensitive 
issues, but the self-censorship by the independent press may reflect their 
concerns about the law and fear of government intimidation. The pro- 
government print media, primarily Dominso and Noticias, are often used to 
exert extreme pressure on critics (or presumed critics) of the government. 

Even so, the independent media have not come under significant direct attack 
by the government or government-controlled media. The Mediacoop group of 
publications and Imuarcial (neither of which is entirely impartial or 
accurate) have, in fact, featured many articles critical of the government and 
its policies, as well as the international comnunity, without being censored 
or banned by the Superior Council of Social Cmunications. A bolder, more 
critical independent press is likely to develop as the number of independent 
media groups grows, as long as the government continues to be tolerant of a 
free press. 

2. Lack of Additional Independent Press/Radio 

a. Print. The small market for printed media is restricted 
to the better educated population in urban centers. There is, consequently, a 
limit to the number of nationally distributed, general readership daily and 
weekly papers and news-sheets that are economically viable. The two daily 
papers, three daily news-sheets, and four weekly papers may not have saturated 
the general reader market but they are probably close. Improved 
telecommunications and transport infrastructure will improve the distribution 
of these periodicals, but will probably not be enough to support more 
publications. Continued growth in the number of print media outlets will have 
to come from greater focus on geographic (city or community-specific) or 
special interest audiences. These smaller presses are much less expensive to 
start and operate and could contribute significantly to the distribution of 
information relevant to readers. 

b. Radio. Radio is one of the principal means by which 
Mozambicans receive news, and there is room for competition with the 
government and RENAMO stations. Few non-governmental organizations, other 
than the Catholic Church, have the resources to establish a radio station with 
national orbroad regional coverage. Stations broadcasting to smaller regions 
or specific cities could find a market by tailoring their programs to the 
'interests and languages of the area. 

c. Television. The capital outlays required to start a new 
television station are prohibitive, especially given the small potential 
audience and the competition from the existing two Mozambican stations and 
signals from neighboring countries. The one possible market may be the city 
of Beira, provided the investments ate available. - 

Low literacy rates and the lack of a broadly spoken language(.) limits the 
reach of print and radio media. In the near to medium tern, these rates 
cannot be increased eufficiently to make a difference for the distribution of 
news and information. Inter-pereonal campunication networks and public fora 
(other than the numerous conferences in Maputo) will continue to be the 
primary means of comnunication and sharing inforplation. 



4. Quallty of Reporting 

The quality of reporting varies considerably from one news organization to 
another, and from article to article. This is due, in part, to limited 
analytical capacity and experience in reporting on specific topics, 
particularly complex topics related to governance and economics. At other 
times, the misinformation appears intentional. In addition, the distinctions 
between news and opinion on the one hand, and news and advertising on the 
other, are often not clear. 

"The government-controlled media frequently ignored or distorted 
Rome [Peace] Accord issues and regularly criticized RENAHO 
military and political leaders for alleged violations of the 
Accord. The government media also targeted the U.N. Special 
Representative and various members of the diplomatic community ... 
They were subjected to an orchestrated campaign which impugned 
their motives and falsely alleged various conspiracies against the 
peace process. "" 

. 5. Donor Assistance 

Denmark, Finland, Italy, Norway, the U.K., and the Friedrich Ebert Foundation 
have stated that they expect to provide assistance to the independent media. 
Beyond Denmark's and the U.K:s interest in journalism training, there are few 
details available on the activities these donors will undertake. 

F. Efficiency within Public Institutions 

To be efficient, an institution must ensure that its objectives and role are 
consistent with the availability and allocation of its resources (financial 
and human), its structure, and its processes. In Mozambican public 
institutions--singly and collectively--that consistency does not exist. To 
address this disjuncture and thereby improve the efficiency of government, 
the following inter-dependent issues must be addressed. 

1. Role of Government 

The 1990 Constitution formally changed the orientation of the government's 
role in society from control to regulation. However, considerable ambiguity 
remains because the government's interpretation of its role retains much of 
the old "control" orientation, as evidenced by continued extensive 
intervention in most sectors of economic and social activity. Part of this 
ambiguity is due to the different voices that speak for the different parts of 
the government; these range from dynamic reformers in some agencies and 
ministries to unreconstructed hardliners in others. 

Aside from being inconsistent with the Constitution, a "controllingn role for 
government is unsustainable given the severe financial constraints the 
government faces and the high proportion of the national budget financed by 
the international comaunity. Mozambicans, in and out of government, need to 
be engaged in determining the amount of government that is both appropriate 
for their needs and within the limits of sustainable budgetary resources and 
the capabilities of government. They will have to take into account the 
effect the intended role has on the size, breadth and intrusiveness of 
government, asseas its impact on economic growth and service provision and 
consider alternative non-government solutions to meeting their needs. 

2. Budget 



~ n n e x  4 describes the Hozambican government's serious financial straits: high 
debt and extreme dependence on donor governments to finance the budget. At 
the same time, the government continues to insist on playing an 
interventionist, controlling role in many sectors of the economy. This 
inconsistency between the financial resources that the government can afford 
(especially in light of expected declines in donor assistance) and the broad 
role it has defined for itself is unsustainable. Expenditures, and the 
government role they attempt to support, must be brought more in line with 
revenues and the dependence on donors must be reduced. Beyond its economic 
implications. major cuts in budget outlays must be accompanied by a re- 
examination of what role the government will play in managing the economy and 
delivering services. Changes in the government's role will then require a re- 
examination of the distribution and allocation systems for human and financial 
resources. 

3. Human Resources 

Like the rest of Mozambican society, the government is crippled in its ability 
to carry out its role, however defined, by the lack of skilled human 
resources. Addressing this constraint will require close examination of 
whether the government can effectively fulfill its assigned tasks; what mix of 
skills is needed and how to recruit, develop, and retain them; and how human 
resources should be allocated. Such an examination, in conjunction with a 
definition of the role of government and financial budgeting, will lead to 
civil service reform. 

Job knowledge and skill training will be a major part of such a reform effort 
to ensure that government workers understand their jobs, their role in the 
government and the government's role in society. This will be important at 
all levels of government, from semi-skilled clerks to delegates to the 
National Assembly. 

4. Structures and Processes 

Intertwined with the above constraints are the structure and processes of 
government. Over-centralization of functions and poor design and 
implementation of specific procedures cause great inefficiencies in the 
management of any institution. 

a. Over-Centralization. Substantial efficiencies in the 
delivery of government services can be achieved through the decentralization 
of many planning and budget control functions, authorities and resources to 
levels of government closest to implementation and customer needs. The 
government's plans and intentions for decentralizing the government--both 
devolution and deconcentration--are an important first step. 

The 1994 Municipal Law sets both the framework for this devolution and the 
timetable: a deadline of October 1996 is set for the first municipal 
elections to take place. Rowever, significant additional detailed legislation 
covering several areas must still be enacted to implement the process. These 
areas include decisions on which municipalities (aside f r m  the provincial - 
capitals) will be included, and when; administrative relationships betueen 
central, provincial, and municipal levels; financial responsibilities, 
including taxation; and others. 

b. Assemblies. Appropriate processes and structures of the 
National Aesembly and new municipal governments will also have to be created 
and strengthened for them to be efficient and effective. The National 
Assembly has already initiated a program to reform its internal processes and 
procedures in line with a multi-party system. The newly created municipal 
governments will be struggling to understand their functions and the 
relationships between the municipal presidency, council, and assembly, and to 



establish procedures to fulfill their mandate. 

c. Significant Procedures. Some procedures and processes 
that are critical to the government's ability to function--particularly those 
related to finances--are inefficient and, at worst, corrupt. The entire 
budget process, from revenue generation through budgeting and expenditure, is 
only one that needs to be examined and overhauled. Greater efficiency in the 
budget process would result in higher revenues, lower corruption, reduced 
impediments to private sector activity, more time for analysis of budget 
decisions, and speedier allocation of resources to fulfill the government's 
role. 

5. Donor Assistance 

The major donors supporting decentralization and the implementation of the new 
Municipal Law are the World Bank and the Swedish International Development 
Agency. The World Bank's "Local Government Reform and Engineering Project" 
will support municipal reform in 5 of the 11 urban municipalities slated for 
municipal elections in 1996. SIDA will support reforms of local 
administrative structures in six rural districts. 

The Swiss Development Cooperation is assisting the Ministry of Health in its 
efforts to deconcentrate administration and management of health services from 
central to provincial and district health authorities. 

Many donors--including Canada, Denmark, the Friedrich Ebert Foundation, the 
Netherlands, Norway, Spain, and the U.K.--have expressed strong interest in 
assisting the work of the multi-party National Assembly, but their planning is 
still in a very early stage. The initial assistance provided to the National 
Assembly has come from AWEPA, the Association of European Parliamentarians; 
AWEPA support for the Assembly is expected to continue. 
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111. Amplified Strategy Description 

A. Strategic Objective: Government Uore Accountable to Citizens 

Indicators 

-- Citizen perceptions of influence on government policies and actions - at the national level - at the district level 
The Mission goal of enhanced human productivity refers not just to 
improvements in individual capacity for physical and economic production but 
also to the ability of individuals and groups in Xozambican society to more 
effectively address their needs and pursue their aspirations. This political 
aspect of human productivity is constrained by the traditional dominance of 
the State--(i.e., the executive branch) in Uozambican society, with few if any 
checks and balances to that power. 

The 1990 Constitution allowed for the creation of an independent judiciary, 
freedom of association, freedom of speech, greater press freedom, a multi- 
party National Assembly, devolution of central government authority to local 
government, and multi-party national elections. These provisions, as 
implemented by subsequent legislation, are important steps in limiting and 
balancing the power of the President. The presidency remains, however, 
overwhelmingly powerful and there are few real checks on executive action or 
inaction. There is, therefore, no assurance that these first steps away from 
State (executive) dominance will continue and that they won't be subverted by 
those entrenched interests with the most to lose. 

The experiences.of the peace process and implementation of terms of the 
General Peace Accord freely signed by the government and RENAUO highlight the 
difficulties of continued political liberalization. Lack of political will, 
political maneuvering and posturing, and mutual distrust resulted in 
continuous delays and bickering and nearly derailed the process. Only 
extraordinary, persistent and coordinated pressure, on both the government and 
RENAUO, from the international community kept the peace process moving forward 
toward the agreed-upon deadlines. 

In the long term, this external pressure is not a sustainable solution. For 
the sustainability of democracy and good governance, checks on executive 
branch power and pressure for accountability in the executive branch must 
increasingly come from Uozambicans. Consequently, the objective of this 
strategy is to increase executive branch accountability to citizens, civil 
society and other government bodies. 

Achievement of this objective is constrained by three factors. First, there 
is lack of clarity about what the government's role is in society, i.e. for 
whataspects of governance is government to be held accountable. Second, 
there is limitedpublic debate about public policy and the implementation of 
government programs. Third, there are no effective countervailing forces-- 
institutions and processes--to balance and check the power of the executive. 
Such countervailing forces include the National Assembly, the legal sector. 
municipal government, political parties, the aedia, other non-governmental 
organizations and the electoral process. 
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The intent of this strategy is not to fine-tune government processes but to 
catalyze and support both dramatic change in the way the Government of 
Mozambique operates and the new roles played by civil society and government 
institutions to sustain those changes. Activities under this objective are 
intended to support Mozambican priorities and complement the programs of other 
donors. Thus, while this strategy directly addresses all three of these 
constraints, intefyentions are focused on areas where USAID assistance will 
make a difference . 
While this objective will be pursued nationally, some interventions will be 
focused geographically in the provinces of Zambezia and Nampula, to maximize 
impact of USAID'S assistance. These provinces were selected for three 
reasons. First, the population of the two provinces account for approximately 
40% of the national population. Second, during the 1994 national election 
these were two of the most hotly contested areas in the country. Third, these 
two provinces overlap with the geographic areas in which the other two 
strategic objectives will be focused. 

1. Program Outcome No. 1: Role of Government in Social Sectors 
and in Economic Management Publicly Debated 

Indicators: 

-- Working groups studying the role of government convene -- Working groups agree to action plans for aligning government's role with 
government's resources and Mozambique's needs 

Accountability of the executive branch must begin with an understanding of 
wbat its role is, and what responsibilities it must fulfill. The 1990 
Constitution appears to set the stage for a dramatic shift in the government's 
role in society from control to regulation. However, there are ambiguities in 
the Constitution and the implementing legislation, and government programs 
often maintain a h e a w  direct role. In addition. the h e a w  role that the 
government still seek; to play is inconsistent with its generation and 
allocation of financial and human resources. Consesuentlv, the government is 
unable to deliver or sustain delivery of services y;t restricts iirectly and 
indirectly, private initiatives that might fill the gap. 

The problem-of heavy and unsustainable government intervention is most acute 
' 

in the social sectors and in the management of the economy. A clear 
definition, and subsequent implementation, of a government role in these areas 
that is consistent with the resources available and the needs of the country 
i s  critical for accountability and for sustainable developoent. 

Defining the role of government is an ongoing process in any democratic 
society. What is lacking in Uotambique are open, constructive fora in which 
these issues can be reviewed, discussed and analyzed by stakeholders from all 
parts of society. 

Analysis and discussion are not enough, however. Such fora must lead to plans 



of action and commitment by participants to implement the conclusions reached. 
While donors and international non-governmental organizations may play a role 
in such fora, Mozambicans must retain ownership of the process if sustainable 
changes are to be realized. 

Even more so than most democracy and governance objectives, achievement of 
this objective must emphasize process rather than a priori defined outcomes. 
It must further emphasize engaging stakeholders (principally Mozambicans) in 
that process and building ownership in the process and in conclusions. That 
is not to say that USAID and other donors and international organizations do 
not have a role to play. On the contrary, as in Rome peace negotiations and 
in implementation of the Peace Accord, donors should help guide, facilitate 
'and push the process forward. 

To support this process, USAID will provide technical assistance and other 
financial support to facilitate the creation and deliberations of working 
aroups to analvze the role of aovernment in providina social services and in 
managing the economy. The facilitation will-emphasi;e a results-oriented, 
strateaic management approach; aligning objectives, responsibilities, plans, - - 

strictures, and available r;souices. The stkucture of this-process 
will be determined as the strategy moves into implementation. As discussed 
above, participants would include major stakeholders drawn from all sectors of 
society and parts and levels of government. 

The working groups may highlight areas for additional focused analysis or 
needs for specialized expertise. Such analysis and expert advice are needed 
to ensure the discussions are well informed. However, where possible, the 
participants should rely on the extensive bibliography of studies already 
available and new studies that focus on areas not previously examined. 

It may be necessary for the working groups to further focus their agenda on 
more specific issues (e.g., the provision of pharmaceuticals). How the agenda 
is focused, how the fora are organized, and the procedures by which they 
operate are all parts of the process and must be agreed to by the 
participants. Nonetheless, however the process is organized, it must lead to 
conclusions that resolve the ambiguities and inconsistencies of the 
government's role and to clear steps required for implementation of changes. 

Initiating and supporting this process of examining the government's role 
builds on USAID's extensive involvement in ongoing donor-government 
discussions about the government's role. It also builds on USAID'S 
experiences in other countries with facilitating similar processes through the 
G Bureau's Implementing Policy Change Project. 

This is an ambitious objective. However, oreater claritv of the role of 
government and its alig&ent with Mozambi&e's needs and-constraints is 
fundamental to the consolidation and develoment of democracy and eood 
governance in Mozambique. While this could-lead to constitutional-reform, the 
objective here is nimply to open up the discussion of the government's role to 
a wide cross-section of society and not leave it to executive decree. 

2. Program Outcome No. 2: Sustained Informed Public Debate on 
Public Policy 

-- Increased citizen awareness and understanding of budget and land allocation 
issues, including alternative opinions -- deputies in national and district assemblies -- educated professionals -- illiterate urban and rural population 



For the executive branch to be held more accountable, citizens must be 
actively engaged in debating public policy. To achieve this, citizens need 
access to information on what the government is doing: what the government 
has decided or considering, how decisions are made, who makes them, when they 
are made and on what basis they are made. Uost Mozambicans have little, if 
any, access to such information, let alone any analysis of how government 
actions affect them. Dissemination of information from the center (e-g., 
Uaputo) to the periphery (citizens throughout the rest of the country) is 
important for an informed discussion, but it is not enough. Citizens must be 
able to share and debate views and analyses and citizen perspectives-- 
opinions, analyses, concerns and preferences--must flow back to decision 
makers in Uaputo and in district and provincial capitals. 

While both the first and the second program outcome are intended to increase 
public debate, they are distinct. The first program outcome focuses on 
defining the role of government through public debate. This program outcome 
is intended to sustain and broaden public debate of public policy in general. 

There are three constraints to achieving a sustained informed public debate on 
public policy. First, the government does not readily make information about 
decisions and actions widely available to the public. Tariffs change, funds 

a r e  allocated, land is sold or leased with little information about how and 
why. Often, especially in the case of land allocations, even the decisions 
themselves are not publicly announced. 

Second, analysesof available information--released by government or emanating 
from other sources--is often weak or inaccurate. Without accurate, easy to . 
understand analyses of government processes, most people will not understand-- 
or will misunderstand--the significance of government policy and its relevance 
for them. For those attempting to influence policy (e-g., assembly deputies, 
political parties and interest groups), access to accurate information and 
analyses is critical. 

Third, the dissemination of information and analyses is limited largely to 
educated elites in urban centers. Consequently, regardless of how transparent _ _  . the government is and how accurate and insightful the analyses are, few 
Mozambicans will know more about their government than they did before. 
Likewise, citizen opinions and perspectives reaching decision makers--and 
other citizens--are limited by a lack of fora in which citizens can express 
their opinions and share information. 

These constraints to increasing informed public debate will be addressed 
through the achievement of the following sub-program outcomes and activities. 

a. Sub-Program Outcoee No. 1: Increased Transparency of 
the Budget Pmcess and Land Allocation Process 

Indicator: 

- Number of months before the beginning of the new fiscal year national budget 
available for public review. 

- Number of wnths after the end of the fiscal year the expenditure report on 
the budget made public. 

- clear procedures announced and implemented for land use allocatioru. 
- Active public debate nation-wide on land policy and on any proposed changes 
to land law regulations or to constitutional provisions affecting land 



ownership or use rights. 

opening up all government decision-making-processes and decisions for public 
understanding and scrutiny is a desirable result for the government to strive 
towards. However, within the strategy period, USAID's focus will be on the 
budgetary process (from revenue collection through budget allocation and 
disbursement) and the allocation of land by the government. Transparency in 
these processes will set a major precedent for transparency throughout the 
government, and they are both key processes for which the government needs to 
be held accountable. 

For Mozambiaue to reduce its dewndence on donors to finance the national 
budget, the-government must impiement measures to improve control over its 
financial resources. This includes, inter alia, improvements in the 
collection of taxen and tariffs, alignment of budget allocations with the 
country's priorities (and with the role of government), and improvements in 
the expenditure process to ensure that payments are prompt and for intended 
purposes. This will not only contribute to the effectiveness Of the 
government's meager non-donated funds but will reduce opportunities for 
corruption and improve the government's responsiveness to citizen priorities. 

Private ownership of land is Constitutionally prohibited and the government 
(whether central or local) retains authority for allocation of land use 
rights. However, this authority is vested in multiple ministries and 
government agencies at the central, provincial and local level with 
overlapping jurisdictions. Land allocations are not publicly disclosed; they 
are poorly documented, and records of decisions are not well maintained or 
coordinated. The result is often contradictory allocations of land to 
different users and abundant opportunities for widespread corruption at all 
steps of the process. Since land is the major productive resource in 
Mozambique, this lack of transparency has serious implications for investment, 
economic growth, and peace and stability. 

In both areas there are technical and procedural issues that must be resolved 
to improve the transparency of the processes. The difficulty of physically 
producing a complete and accurate budget in a timely manner could be an 
obstacle to improved budget transparency. Likewise, the mechanics of 
collating and publishing government land allocation decisions may also be an 
obstacle. 

The primary constraints, however, are political will and limited human 
resource capacity. Recent government pledges and actions to make the budget 
process more transparent are a step in the right direction. ,The government 
has been far less forthcoming on the land allocation process . The moves 
toward improved transparency in the budget area are in large part the result 
of pressure from the donor community, particularly in the months leading up to 
the March 1995 Paris Club meetings. Keeping these pledges for greater budget 
transparency and making more progress on transparency of land allocations will 
depend on senior government camitment and closing the most serious human 
resource gaps. 

The primary activity under this mub-program outcome will be policy dialogue, 
possibly combined with conditionality for the obligation of program funds. 
Targeted technical assistance and training will also be provided to address 
specific technical issues that may arise and the gaps in the skills of key 

a This may be changing as thc govcmmsnt has rcocnIly i n d i i  intasa in rrvinving thc Lnd Lw. and mrutitutional 
modifications, including 'de-nationaliration' of  knd ouncrahip b v c  been pmpod for discussion by the National Assembly 
in late 1995. 



government personnel. The provision of technical assistance and training will 
require close coordination with other donors--particularly the World Bank--to 
avoid duplication of effort. 

These activities build on the ongoing discussions with the government about 
the need for greater transparency and USAID'S research on land tenure and 
state farm divestiture in Mozambique. 

b. Sub-program Outcome No. 2: Improved Independent 
Analysis of Government Policies 

Indicators: 

- Quality and timeliness of analysis available to decision makers, especially 
National Assembly deputies 
- Non-governmental involvement in open policy debates 
Few independent Mozambican organizations--including the media--have the 
breadth and depth of technical knowledge to adequately analyze available 
information on government policies and operations. This is particularly true 
of complex topics (e.g., those related to governance and economic management) 
which af? difficult to understand and explain simply and accurately to 
others. 

To achieve this sub-program outcome, targeted training and technical 
assistance will be provided to non-governmental organizations engaged in 
analyzing and debating public policy. Such organkations could include the 
inde~ndent media. but the focus will be on swcial interest, activist 
organizations (business associations, po1itic;l parties, and-watchdog 
oraanizationsl and ~0SSiblv research institutions (e.a., the university). 
~mphasis will'be puk on those groups addressing policy related t o  land 
allocation and economic management. Strengthening the analyses conducted by 
these Mozambican organizations will also help sustain the pressure on the 
government to become increasingly transparent and reduce the tendency to see 
transparency as only a donor-imposed requirement. 

:- In addition to the organizations noted above, the National Assembly (and the 
anticipated municipal assemblies) must be able to analyze legislation, 
regulations and the actions of the executive branch if it is to fulfill its 
role in representing citizens and in holding the government accountable. 
Improving the analytical capacity of the National Assembly will contribute to 
more substantive and constructive debate and thereby strengthen the National 
Assembly's position vis-a-vis the executive branch. Support will be provided 
to the National Assembly to establish a documentation and analysis center to 
meet the specific needs of the deputies to understand legislation under 
consideration and information released by the executive branch. The center 
will make an important contribution to the Assembly's ability to serve as a 
forum for public debate. 

Technical assistance and training could also be provided to National As~esemb~y 
deputies to assist them to understand and analyze the budget process. 
However, other donors have also stated their intent to provide such 
assistance. 

The training program will require a shift in the emphasis of ongoing Mission 
training programs to focus more on non-governmental participants. The 
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training and technical assistance will also build on ongoing research 
supporting policy reform in land tenure and market systems. The assistance to 
the National Assembly will build on similar interventions in Bolivia, Chile 
and Brazil. 

c. Sub-Program Outcome No. 3: Broadened Exchange of 
Information, Analyses and Opinions 

Indicators: 

-- Number of people in Nampula and Zambezia Provinces reached by independent 
information sources, by type of source, gender- disaggregated -- radio -- small press -- national press -- alternative sources 
-- Number and variety of information sources consulted by: -- National Assembly and municipal assembly deputies -- citizens in Nampula and Zambezia Provinces 
Increasing informed public debate will not be addressed solely through 
increased transparency and improved independent analysis. Independent 
mechanisms must exist for the wide dissemination and exchange of information, 
analyses and perspectives beyond Maputo and the other large urban centers. 
This exchange of jmformation must flow in all directions: from government to 
citizens, from citizens to government and between citizens. 

The limited reach and number of independent media--both radio and printed-- 
limits venues for sharing opinions and perspectives among a wide audience. 
other fora for public debate are even less accessible and more infrequent. 
Such fora range from formal, representative bodies (e.g., the national and 
district assemblies) to political party conferences and more inclusive town 

S and community meetings. The National Assembly and the anticipated district 
assemblies are particularly important fora for public debate due to their role 
in providing a check and balance to the executive branch of government, both 
national and local. Public debate--leading to new or revised legislation--in 
these representative bodies can have a more immediate impact on government 
actions and policies than other public fora. 

Broadening the exchange of infonnation, analyses and opinions depends on 
ex~andina the distribution networks of existing independent media 
organizations. For some newer organizations the primary constraint to broader 
distribution is related to weaknesses in business planning skills. But the 
more binding constraints to expanding independent information sources are 
transport infrastructure, literacy of the population, and the cost of printing 
or broadcasting. 

However, the exchange of information can also be %roved through the 
development of more locally oriented organizations (print and radio media, 
NGOs and political parties) and alternative networks and fora (e.g., jornais 
do povo and cornunity meetings) that target the interests and needs of special 
interest groups or geographic areas. These organizations would benefit from 
the information and analyses disseminated by national or regional 
organizations, thereby minimizing their costs and enabling them to focus their 
writing and infonnation gathering on topics of special interest to their 
audience. In turn, these local organizations would provide national and 

This wouM a h  include l d  rssanblica, but they a n  dealt with more extensively under the third Program Oulcome. 
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.regional organizations with local perspectives on national issues in addition 
to informing them of local conditions and concerns. 

Activities in support of this,sub-program outcome will involve strengthening-- 
through small grants, technical assistance and training--independent 
organizations involved in dissemination of information and support of debate 
on public policy. The strategy will focus on the smaller, community-based 
NGOs and media organizations in the provinces of Zambezia and Nampula. This 
focus is in part because the constraints to expansioprof the national media 
organizations are beyond the scope of this strategy. Wore localized 
organizations, because they can tailor their presentations to the needs and 
interests of their local- or topic-oriented audiences, are also an important 
link in the flow of information between citizens and government at all levels. 
To the extent that assistance is provided to organizations with broader 
coverage than these two provinces, emphasis will be put on improving their 
distribution in Zambezia and Nampula. 

Many donors, including those with a comparative advantage in working with this 
parliamentarly system, have stated their intentions to provide support to the 
National Assembly, and several have already taken steps to provide technical 
assistance, training, study tours and material support. The focus of USAID 
assistance to the National Assembly is therefore focused on the research and 
documentation service discussed in the previous sub-program outcome. Some 
provision may be made under this sub-program outcome for assistance to enhance 
the communication between National Assembly deputies and constituents, e.g. 
through town meetings. Assistance with the establishment of district 
assemblies is intended to be covered primarily under Program Outcome No. 2.4 
as part of the support for the decentralization process. 

In implementing these activities, USAID will work through international PVOs 
and Hozambican NGOs. USAID will also collaborate with USIS which has 
extensive knowledge and experience working with the national independent media 
in Mozambique. 

This sub-program outcome complements and supports the achievement of 
objectives in the other two strategic areas--rural income and health--by 
strengthening communication networks that can also be used for market 
information and health education. It also supports the achievement of the 
third program outcome by increasing the avenues for dissemination of 
information on elections and for debate of electoral issues. 

3. Program Outcome No. 3: More Sustainable Electoral Process 

Indicators: 

-- free and fair municipal and national elections take place 
The primary formal mechanism for citizens to hold government accountable is 
the electoral process. To be an effective instrument for accountability, 
elections must be held regularly, free and fair, and based on universal adult 
suffrage. In Mozambique, the 1994 national elections were the first step. 
They establiehed a precedent for electing leaders and re-enforced the 
constitutional precept of the sovereignty of the people. The next step is to 
build sustainability into the process, mo politicians and citizens understand 
that elections will be inevitable, correctly administered and timely. 

Despite the focus of this strategic objective on the executive branch, this 
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program outcome is also concerned with elections for the national assembly and 
for the municipal assemblies and presidents. These other elected bodies and 
officials play a key role in balancing the power and authority of the 
executive branch. Consequently, establishing and maintaining the link between 
these elected officials and citizens through the electoral process is as 
important as the national presidential election. 

Sustainability of the electoral process is constrained by finances, 
institutional capacity and voter understanding. Savings in the cost of the 
administration of elections are possible as logistical constraints are removed 
(e.g., as roads are rehabilitated), less expensive materials are used (e.g., 
use of local instead of imported materials), and voters and officials gain 
more experience with the process. Elections will continue to be expensive in 
relation to Mozambique's means, yet their cost will eventually (although 
probably not during the strategy period) have to be fully absorbed in the 
government's budgets. 

Despite the high voter turnout and the unexpectedly low percentage of spoiled 
ballots, improvements still need to be made in voter understanding of the 
voting process and, more importantly, in their understanding of voting as a 
tool for holding government accountable. 

The institutions fysponsible for implementing the elections--political 
parties, the STAE , and Mozambican NGOs administering voter education 
programs--remain quite weak and dependent on external funding and technical 
assistance. While this dependence will probably continue throughout the 
strategy period, action must be taken now to reduce this dependency so that 
the elections become increasingly a Mozambican process and less a donor-driven 
and donor-mandated one. Strengthening these institutions can also reduce the 
cost of the elections and lead to improvements in voter understanding. 

a. Sub-program Outcome No. 1: More Capable and 
Representative Political Parties 

Indicators: -- Number of parties winning over 5% of the popular vote - in municipal elections in Zambezia and Nampula Provinces - in the next national election 
-- Number of political party pollwatchers per voting table 
-- Number of political parties able to formulate a platform 

To achieve sustainability of the electoral process, viable political parties 
must seriously contend in elections, and thereby provide voters with real 
options. In addition to fielding candidates and running a campaign, the 
political parties are also expected to monitor voter registration, voting and 
ballot counting throughout the country to ensure the process is free and fair. 
Judging by 1994, they can also be called on to send representatives to 
numerous meetings with electoral officials to dimcuss the electoral process. 

Most of the parties that cmpeted in the 1994 elections were formed after 1992 
and have yet to establish a significant base of popular support. RENAMO--with 
the second largest popular vote--has come a long way in transforming itself 
from a military organieation into a political party but is still struggling 
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with how to maintain its viability as a serious contender. And while the 
FRELIMO party machine continues to be strong, there are clearly many parts of 
the country where they have lost touch with the people and their needs. 

With the possible exception of FRELIMO, all of the political parties are 
characterized by weak organizational structures, a thin layer of skilled staff 
and little experience operating as a political party. Constituency building 
skills and and knowledge of how to run a campaign are especially lacking. 

Finances are another serious constraint for all the parties, again with the 
possible exception of FRELIMO. FRELIMO, RENAMO and UD (the three parties with 
representation in the National Assembly) will receive some financial support 
through the national budget but this is unlikely to be sufficient for mounting 
a campaign. This is not a constraint that USAID can or should attempt to 
address directly, except by providing advice on how to raise campaign funds. 

Assistance to the political parties will be provided through training-- 
primarily in-country--and technical assistance to strengthen their 
constituency building and campaign skills. This assistance will build on the 
successful.politica1 party consultations conducted by the International 
Republican Institute with USAID funding before and after the 1994 elections. 

While keeping in mind USAID's policy to provide assistance to political 
parties equitably, criteria will be $,lpveloped for targeting assistance at 
viable, fiscally responsible-parties . This will prevent waste of USAID 
resources on parties that are not serious contenders or were established 
solely to benefit from donor funding. 

b. Sub-program Outcome No. 2: STAE'~ More Capable of 
Sustaining Administration of Elections 

Indicators: 

- Average cost of elections per registered voter (based on official budgets) 
- Percent of professional/skilled staff that are-expatriate 

- nationally 
- in Zambetia and Nampula 

The STAE, the technical secretariat for election administration, is the key 
institution for administering the electoral process, from voter registration 
through voter education to the balloting and counting process. Its viability, 
efficiency and effectiveness therefore have a direct bearing on the 
sustainability of the electoral process. 

The STAE was heavily dependent on external financing and technical assistance 
to carry out its functions during the 1994 elections. While this in part 
reflects the weaknesses of nozambique's human resource base, it is also due to 
the political sensitivities of the p a c e  process that required basing staff 
assignments on a balance between RENAWO and PRELIM0 affiliation rather than 
skills and competence. For future elections to run without advisors playing 
such an extensive role, the STAE will naed to assees what its technical and 
managerial skill needs are and determine how to fill those positions with the 
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appropriate individuals. 

The STAE has developed a large cadre of experienced election workers--for 
civic education, registration, polling station administration, etc--and will 
need to develop systeme for mobilization and re-training of these temporary 
workers for each election. 

In addition to the human resource constraints, the STAE has other serious 
organizational constraints (e.g., financial management) that must be 
addressed. A UNDP team, expected in late March 1995, is supposed to determine 
priority areas for improvement of the STAE's operations. 

Depending on the results of the UNDP study, USAID will coordinate with other 
donors to strengthen the STAE's human resource base and managerial systems to 
make it a more effective and sustainable organization. USAID will be 
particularly attentive to identifying alternative and cheaper ways of 
implementing elections. Depending on the STAE's needs and other donor 
projects, the strategy will focus on the provincial and district STAEs in 
Zambezia and Nampu1.a as well as the national level. 

c. Sub-program Outcome No. 3: More Effective Mozambican 
NGO Voter Education Programs 

Indicators: 

-- Number of people reached by Mozambican NGO voter education programs funded 
by USAID - by location - by gender 
-- Percent of ballots spoiled or blank 

To improve their understanding of the electoral process, voters need to hear 
the messages from multiple sources and particularly from independent sources 
they believe are impartial. In the 1994 elections, voters learned how to vote 
and about the significance of the election primarily from STAE's voter 
education agents. As a government entity (and in the future probably more 
directly under executive branch control than in 1994). the STAE lacks the 
independege needed and could have credibility problems with voters in future 
elections . 
Non-STAE voter education campaigns in 1994 were conducted primarily by 
international N W s  (e.g., the National Democratic Institute and the Friedrich 
Ebert Foundation) and the Catholic Church. It is difficult, ex post facto, to 
evaluate the effectivenesa of these programs, but their coveragflof the 
country was probably significantly more limited than the STAE's . To 
sustain independent sources for voter education, more Mozambican N W s  must get 
involved. 

Election-related non-governmental organizations face the same problems as 
other NGOs: lack of financing, lack of organizational and financial 

" Ths UNDP a m r u b  u, thc pvunmcot's inta-minincrll working gmup prepring for (hc 1994 ekaiom had 
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management skills, and lack of strong technical skills. They have the 
additional challenge, as does STAE, of having to remobilize experienced 
workers each time an election comes around. 

To increase the effectiveness of the NGO-administered voter education 
programs, assistance will be provided to strengthen the skills (technical and 
managerial) of the participating NCOs. In addition, grants will be provided 
to finance the campaigns and strengthen the organizations. Since no 
Mozambican N W s  are yet certified as grant-worthy, additional assistance may 
have to be provided to address deficiencies identified. These activities will 
be implemented primarily in Zambezia and Nampula. 

4. Program Outcome No. 4: Government Decentralized in Selected 
Districts 

Indicators: 

-- Number of districts in Nampula and Zambezia Provinces to which authorities 
have been delegated and in which municipal elections are held 

In September 1994, the government proposed and the pre-election FRELIMO 
Sational Assembly passed legislation providing for the devolution of 
government power and authority to elected municipal governments. While the 
legislation has many powerful detractors and its implementation is still 
dependent on the Council of Ministers, this was a bold move towards limiting 
executive branch power and authority. It has the potential to make local 
governments more accountable to the citizens of their districts and to be a 
platform for holding the central, executive branch more accountable as well. 

There are a number of constraints to the government's plans to devolve power 
from the central government to some municipalities. First, the Municipal Law 
leaves to later legislation by the Council of Ministers many of the details of 
how, where, and when this process will take place. While the intent appears 
to be an eventual devolution of power to most of the 128 districts, the law 
restricts its implementation (including the holding of elections) to 11 urban 

=- districts--the provincial capitals and Maputo. Based on experiences with 
these eleven districts, decentralization may extend to other districts that 
are determined to be able to implement these new responsibilities. 

Second, it must be determined that the districts identified will in fact be 
viable--financially and in human capacity--as municipal governments. The 
World Bank and the government are studying the viability of the initial eleven 
municipalities to determine how they need to be strengthened. SIDA is 
studying the viability of six rural districts in anticipation of future rounds 
of devolving authority to elected municipal governments. The studies by SIDA 
are also expected to serve as examples of what should be done in other rural 
districts. 

Third, detailed plans, including budgets, for implamenting the legislation are 
needed. Sane of this will come from the World Bank and SIDA studies; other 
details are still being worked out. 

Fourth, Lmplementation of these plans will be dependent on financing available 
from the government and donors. While several donors have expressed interest 
in supporting the process, it is not yet clear how much it will cost nor what 
is fully involved in implementing the legislation in each district. 

USAID'S role in this decentralization process will be at the national level-- 
through policy dialogue and donor coordination, and targeted technical 
assistance and training--and at the municipal level--studies of viability, 
technical assistance and training for planning and implementation of the 



legislation. Depending on the financing required and concurrFpce with 
government, the strategy will focus on at least two districts , one in 
Zambezia Province and one in Nampula Province. 

USAID has extensive experience (in different regions and over several decades) 
in supporting decentralization and strengthening local government. 
USAID/Maputo also has access to in-house expertise in this area from REDSO/ESA 
which has been involved in local government issues (especially through the 
former RHUDO office) all over the east and southern Africa region. 
USAID/Maputo's work in this area will support and be supported by USAID'S new 
local government initiative. 

There are still many open questions about when, where and how theae activities 
will be implemented. Some of these answers must come from the Council of 
Ministers, and others from the studies being undertaken by the World Bank and 
SIDA. Consequently, support for the decentralization process must be 
flexible. 

a The number of districts to be supporlcd will depend on pmjectd wsts and agreement with the GRM. 
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I. Background 

A. Health Service Delivery Pre-Independence 

The colonial government gave low priority to health care for the majority of 
Uozambicans. Prior to independence in 1975, Mozambique had some of the 
world's yorst social indicators, e.g., an infant mortality rate in 1965 of 
179/1000 and a life expectancy of 43. 

B. Health Service Delivery Post-Independence 

Upon independence, the FRELIUO government delivered on its promises to improve 
delivery of health and education services, quickly expanding the health 
system. By the late 19705, mortality and other health indicators started to 
improve.2 Althoygh the GRH was able to bring infant mortality rates down to 
137/1000 by 1989 , this and other gains were lost as a result of the 
intensified war. 

4 ~ccording to the World Bank, post-independence Mozambique had been in the 
vanguard of the development of broad-based primary health care and in the 
implementation of the essential drugs concept. The objectives of this new 
system were a) expanding the network of primary health care facilities and 
stressing preventive and rural health, and b) providing preventive services, 
many curative services, and diagnostic procedures free of charge. This 
delivery system was established under strong central planning, with all 
services provided through the government. 

Health servicesof the Uinistry of Health are delivered in a pyramidal 
structure. At the top of the pyramid are the Central Hospital in Haputo 
(Level IV) and the provincial hospitals (Level 111) in each provincial 
capital. Next are the 22 Level 11 rural hospitals (not al) of which are 
functional) and then the Level I health centers and posts. During the war. 
Level I and 11 facilities were frequently targets of RENAMO attacks, as were 
the health providers working in those facilities. 

Supplementing these facilities within the Uinistry of Health (HOH) structure 
was a community health worker system (APEs) which worked fairly well until.the 
war intensified in the early and mid-1980s. At that time, between the 
increased targeting of these health workers, mining of roads and facilities 
and attacks on convoys, supervision and resupply of the APEs became 
impossible. Like other health and education providers, many APES either fled 
to secure urban areas, refugee or displaced-person camps, or ceased 
functioning. 

Intentionally left outside the FRELIUO health delivery system were the 
traditional healers. In the last *ix years, the Cove-nt of the Republic of 
Mozambique (GRH) has increasingly recognized the important role that 
traditional healers play in providing health care, and an effort is being made 
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to incorporate them into a primary and preventive health care service delivery 
system. 

In 1992 a law was enacted that permitted private health care service delivery. 
The law is fairly restrictive and only a few, urban-based private 
practitioners have been established. During the latter years of the war, and 
in response to the 1992 drought, health service delivery by PVOs and NGOs 
expanded. Until recently, however, the GRH considered their interventions as 
temporary and emergency-related. More recently, the MOH has expressed an 
interest in developing longer-term relations with the NGO community. 

Despite this initial progress, coverage deteriorated rapidly under the 
intensified war in the late 1980s and very early 1990s. By the end of the war 
in October 1992, over a third of the health facilities had been destroyed, 
with their rehabilitation/replacement seriously constrained by the lack of 
government resources. (See Annex 4 for the macroeconomic environment and its 
impact on government expenditures.) 

C .  Health Status 

The years of war and drought have left most Mozambicans not only poor but also 
malnourished and often ill. Health status has declined since 1980. Current 
estimates of infant, child (under five) and maternal mortality suggest that 
conditions here are among the worst in the world: 

*Life expectancy of a newborn in Mozambique is 44/48 (maleffemale). 
This is four years less than the average for newborns in the rest Of 
sub-laharan Africa and almost 30 years lower than in the United States. 

*The infant mortality rate (IMR), estimated at between 140 and 173 
deaths per thousand births in 1993, is well above the sub-saharan 
average of 104 per thousand. It is at least double the level of 70 set 
as a worldwide target for reduced IMR by the year 2000 at the 1990 World 
Summit on Children. 

*The under-five child mortality rate of 280 is significantly higher than 
the average of 175 for the rest of sub-Saharan6Africa. In 1993 more 
than 400 children died each day in Mozambique., Mozambique is one of 
only six countries in sub-laharan Africa where under-five mortality 
increased or failed to decline between 1975 and 1990. 

*The recorded maternal mortality ratio (MMR) based on mothers dying in 
health facilities is 300 deaths per 100,000 births. The actual rate is 
believed to be much higher since approximately 60% of births occur at 
home without any assistance from a trained provider and women's health 
and nutrition are poor. UNICEF estimates the ratio at 1,100 pfr 
100,000, based on the Sentinel Community Survey in Mozambique. The 
corresponding ratio in the U.S. is eight. 
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In this post-war period. Mozambique is trying to reestablish its rural primary 
health care network at the mid-1980s level (the time that health care coverage 
was at its apex for Mozambique). It is doing so with very limited public and 
private Mozambican resources and a very high degree of donor dependency. 

Major obstacles to improving health status include high rates of infectious 
disease and malnutrition, continuing food and water shortages and limited 
capacity to deliver and use basic health services. Only an estimated 27% of 
the population has access to health care. The quality of the care that is 
available is often poor. Many rural facilities have no staff with any health 
training. Trained managers, functioning systems and basic equipent and 
supplies are scarce at all levels. 

The "enabling environment for health"'--safe water, sanitation, nutrition 
(at the most basic level of food security) and female literacy--was previously 
frail in Mozambique and has been made worse by drought and war. Only 22: of 
the rural population has access to safe water, and only 19% have access to 
sanitation.. Poor nutrition, as measured by both chronic and acute 
malnutrition, is endemic, and the adult literacy rate for females is only 21%. 

11. Health Sector Constraints 

Rebuilding Mozambique and improving the health of its citizens will take time 
and require significant outside assistance. Much of the government and 
missionary health infrastructure was destroyed or severely damaged during the 
war. There are few private health sector providers and few citizens who can 
afford to pay more than a pittance for health care or medicine. The economy 
must grow for even the most basic and comunity-based of health care systems 
to be sustainable. 

A. Sector Structure for Service Delivery 

1. Structure of the Health Sector 

At all levels, the health sector lacks the institutional, human and financial 
resources to deliver quality health services as well as an adequate 
information base on which make decisions and set priorities. As indicated 
above, the State p t i l  quite recently has provided almost all modern health 
care (94% in 1985 ), almost all of it free of charge. Existing cost 
recovery mechanisms provided less than 109 of the health budget in 1985. 
Although national accounts are extremely poor and there have been no executed 
budgets since 1991, there is little reason to expect that the situation has 
changed significantly in terms of cost recovery. Estimating the share of 
health services provided by nongovernmental organizations (PVOs, HGOs and for- 
profit) is extremely difficult if not impossible at this juncture in 
Mozambique's history. 

In the provision of modem health care, however, there have been significant 
changes in the sector's structure, the prmanency of which is still -hat 
doubtful. Particularly since the onset of the 1992 southern Africa drought, 
the number of N W s  providing basic primary health care and curative health 
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care has increased dramatically. Prior to the drought, NGOs were as 
constrained by the war as was the GRM. 

In general, FRELIHO initially saw no role for organizations other than the 
state in the provision of health care. However, concurrent with (but not 
necessarily linked to) the liberalizing of the economy and political 
environment, the GRM (separate from the PRELIM0 party since the 1990 
Constitution) loosened its control of the health sector, first by allowing 
limited private-sector health practitioners and second by de facto recognizing 
that in order to even minimally respond to the drought emergency, it needed 
the help the N W s  were offering. 

This loosening of the sector structure has been haphazard, with little serious 
consultation between the various participants as to the cost-effectiveness of 
different modalities, the cost to either the NOH or the economy, or the 
sustainability of the different service delivery mechanisms. Coordination 
between the various actors in the health sector about their respective roles, 
coverage of the ppulation, flow of resources (and the cost of possibly 
duplicative or redundant systems), accountability, and cost-effectiveness in 
different provincial or sub-provincial environments has been lacking. Because 
of the GRn's philosophy that the State should provide all health services (and 
despite its loosening of the sector, there are still many government employees 
who still so believe), there is no real experience in developing partnerships 
with the NGOs and for-profit organizations. FRELIHO's highly centralized 
(autocratic) and largely unsuccessful attempts, in the past, to create 
communal villages and cooperatives as means to deliver and implement central 
services and programs have discouraged community initiative to take 
responsibility for their own health care. RENAMO's targeting of health 
workers further discouraged people from assuming responsibility for health 
services. 

Coordination has also been lacking between the various ministries that provide 
health-related services (e.g., Public Works and Housing--rural water and urban 
sanitation, National Institute for Rural Development--rural sanitation, 
Commerce--food aid, Agriculture--food production, and Social Action--cash 
income subsidy for narrow safety net for the destitute). Weak human resources 
and institutions also make coordination between the ministries difficult, but 
not impossible. In producing the 1994-2000 National Plan for Action for 
Children, what was then the Ministry of Plan pulled together all of the 
ministries providing services that affect the well-being of children in order 
to generate and try to coordinate sector plans for the post-war reconstruction 
period. But there is not yet a structure for regular consultations and 
monitoring of the sector programs to ensure that the plan's goals and 
objectives are met. 

2. Sector Policies 

The structural constraints make it difficult for the MOH (as well ae concerned 
NGOs) to translate health care policies into operational provincial or 
district programs or services. Although the Ministry adopted a public health 
sector plan, it has never developed a sector-wide health policy document. The 
following principles and strategies have, however, been stated in numerous 
documents and arc regarded as de facto policies: 

access to primary health care as a basic right of every Mozambican; 
nationwide coverage of health care to be achieved through an expanded 
network of Level I primary health care facilities; . preventive primary health care to be emphasized over curative care, 
particularly at the lower levels of the delivery system; 



primary health care to be emphasized over tertiary and quaternary level 
care; . program planning, budgeting, and health care delivery to be 
decentralized; . a national drug policy to be formulated to give priority to the 
importation and availability of essential drugs within the health 
context of Mozambique; and 
Family planning, principally through an active program of child spacing, 
to be included within the broader MCH program. 

The GRM's de fact0 policies move in the right direction, but do not go far 
enough to empower colamunities in the definition and resolution of their own 
health care problems. Only by empowering coamunities, organized under their 
traditional systems, to take responsibility for identifying their critical 
primary health care, education, water and sanitation problems and by 
supparting with financial and human resources the colamunities' own solutions 
to those problems will the GRM's objective of universal primary health care 
have a chance of being met. Resources will not grow enough to expand coverage 
in a sustainable manner without a radically different approach that will 
necessarily involve empowerment of couununities, mobilization of 

~nongover~lental resources and participation by communities in supporting 
systems for health care delivery. While our focus will be on the health of 
mothers and children, the service delivery approach will be community-based, 
with special attention to reducing costs and dependency on government. 

The Mission intends to engage the GRM in apolicy dialogue on least-cost, 
participatory approaches as a model for social service delivery in general. 
As Mozambique begins to rebuild its economy, new service delivery approaches 
are absolutely vital if the country is to improve the health status of its 
population. 

B. Inadequate Health Facilities and Care 

Access to health information and services, safe water, adequate food, and 

t- 
basic sanitation remains a major constraint within the health sector. Access 
to health information and services has two important dimensions: supply and 
quality. During the war, many health facilities were destroyed, looted or 
abandoned. Between 1982 and 1988, 822 of 1373 facilities were rendered 
inoperable. Even where facilities still operate, services are limited and 
often inadequate. Many are without trained staff, basic amenities (e.g., safe 
water, electricity or staff housing, essential equipment, transport, and 
medicine and other supplies). Like health facilities, health workers were 
targeted during the war. It is estimated that as many as 40% of the 
facilities have no staff with any health training. It is difficult for people 
to reach facilities because of land mines and the destruction of transport and 
communication systems. Travel to and supervision of service delivery in many 
facilities is very risky. Lack of supplies m d  other support has essentially 
ended most outreach programs through ccmmunity health workers. Uany 
coranunities lack safe water, latrines and other basic water and sanitation 
facilities. 

C. ?adlies with Liritd 8ealth inarldge 

In addition to their lack of incaac, families that are absolutely m r  or 
destitute (an estimffed 60% of the general population, and perhaps as high as 
800. in ruralareas) are further conatrained by their lack of knowledge and, 
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in some cases, traditional practices from being able to protect from 
themselves, care for sick members and take advantage of facilities and health 
care. Thus families fail to adopt rudimentary health and sanitary practices 
which would prevent illness and death; they either fail to seek health care in 
life-threatening situations or seek it too late. In some areas, traditions 
exist that do not support good health practices and, in some instances, are 
contrary to those practices. 

D. Inadequate Institutional, Financial and Human Resources of the 
Winistry of Health 

1. Recurrent Costs 

The health sector also suffers from a critical recurrent expenditures gap for 
ensuring the institutional strength in the delivery of health services. State 
budgetary constraints have severely limited the NOH'S capacity to maintain the 
delivery of health care services. Extremaly low salaries for MOH staff, 
minimal funding for restocking and re-equipping health facilities, 
inconsistent supplies for drugs, and limited maintenance of infrastructure and 
management systems have undermined the ability of the MOH to financially 
sustain the delivery of health care. It has been e~$imated, for example, that 
98% of pharmaceuticals are provided through donors. 

Overall health expenditures, including provincial expenditures, accounted for 
5.7% of total expenditures in 1994. Health expenditures increased 24.8% in 
1994 in nominal terms. The GRM announced a major reorientation of current 
expenditures in 1995 with a real increase of over 40% in health and education 
combined. This will increase total current expenditures for health and 
education to 22.4% in 1995. The 1995 health budget envisions real increases 
in salaries of 22% and 63% in goods and services. Donors fund about 65% of 
current expenditures in the health sector. In 1994, health received 16% of 
total investment expenditures, of which donors financed over 90%. The 

s identified financing requirements for social sector current expenditures for 
the period 1993-2003 were identified under the ongoing Social Sector Public 
Expenditure Review. In the health sector, the financing gap is projected to 
be more than $20-24 million per year. 

The high level of donor dependency to meet current (and investment) costs has 
long-range implications for the ability of the MOH to effectively and 
efficiently deliver health services in Mozambique. Given relatively low 
levels of human and financial resources, the overwhelming needs of the health 
sector cannot be met bv the MOH alone. Under an economic program of fiscal - - 
austerity, the reorientation of current expenditures is a step in the right 
direction but is minor cornoared to the reauirements. Innovative community- 
based health units will ha;e to develop and implement community-based health 
programs. The GRM is not, and will not be, in a position to meet the health 
requirements of the Mozambican population for years to come. Thie means that 
the private sector must take a more active role in health care delivery and 
that the GRM must focus only on areas that it can realistically afford to 
address, in both human and financial terns. 

2. Weak Planning, Budgeting and Management 

Another major constraint is the weak planning, budgeting and management 
capacity within the MOH. Although the health sector is one of only two 
sectors with a comprehensive sector plan, the MOH faces serious implementation 
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constraints from, among other factors, the lack of adequate budget, inadequate 
human resources, relatively weak institutional capacity, a strong history of 
central planning, and a disconnect between planning and budgeting at all 
levels. The number and tremendous variations in size of programs of NGOs and 
donors, with their consequent implications for budgeting and planning, puts 
the MOH into a reactionary position with respect to the implementing the 
sector plan. 

The NOH is hampered in its ability to plan by the lack of population data and 
health statistics. Major populations were displaced during the war and are 
just beginning to migrate back to their hcaes and resettle. Not only was the 
MOH health information system disrupted during the war but also many of those 
who knew how to report or use the data left. Thus, while there is ample 
evidence from selected sites of high mortality, illness, malnutrition and 
disease, it is difficult to generate the information needed for planning, 
priority setting, resource allocation and monitoring and evaluation. 

The situation is equally problematic at the provincial level. The Provincial 
Department of Health (DPS) is charged with overall program and resource 
planning for health care, but due to the limited planning and budgeting 
capacity of the DPS planning staff, this generally consists of adding a 5% 
increase to the previous year's budget and arranging for the distribution of 
very limited supplies. The concept of assessing needs, identifying problems, 
and selecting priorities is alien to the present system. 

On the operational side, all of the support systems require significant 
rehabilitation and/or upgrading in such areas as transportation, logistics, 
supply management, management information systems, and personnel management 
and supervision. As the MOH enters into partnerships with NGOs, private 
providers of health services and communities for the delivery of health care 
services, the operational support systems will be further stressed in trying 
to coordinate the sector. 

3. Insufficient and Inadequately Trained Personnel 
A final constraint is insufficient and inadequately trained personnel. 
Despite the MOH's extraordinary efforts after independence to train large 
numbers of medical and paramedical personnel, there has been an overall 
decline in health workers since 1980. In particular, the number of preventive 
health workers and doctors has declined by 28% and 149, respectively. These 
declines have mostly occurred in rural areas due to security risks in the 
countryside, leading to an increasing concentration of health personnel in 
urban areas. Moreover, severe budgetary limitations within the health sector 
have prohibited the hiring of qualified health personnel to fill existing 
vacancies. The shortage of trained personnel is and will continue to be 
aggravated by competition frcm the NGOs and private sector. In forging 
innovative service delivery systeme, all participants in providing health care 
services need to be aware of the negative impacts of such competition and the 
need for recruiting and training new health workers for all the participants 
in the system. 

The above constraints translate into taske that must be carried out if 
Mozambique is going to reverse the trend of recent years and begin major 
improvements in maternal and child health. 

111. Mission Approach, Sub-goal, Strrtqic Objoctire m d  Propru OotcOras 

A. Relationship of Y.+rrrul and Child Hulth to Ooal: H w n  
Productiritp 

The deaths and illnesses of so many m e n  and children are unacceptable in 
human terms. They also have high social and economic costs. Poor health 
limits the productivity of individuals and families; few families can work 



productively and invest in the future when the survival of their children is 
in doubt. In addition, ill health of children removes workers (most often 
mothers and older siblings) from the labor force to tend to the needs of the 
child. Prolonged illness and malnutrition produce long-term and often 
permanent learning and functional difficulties, reducing future production 
capability. School enrollment and completion rates are reduced. Illness 
consumes scarce family and national resources. For example, "cough and cold 
remedies are the single largest drug expenditure in most countries around the 
world...most are largely ineffective and unnecessary in respiratory 
infections, and sometimes can even be toxic in children." 

The burden of illness most often falls on women as the principal care givers. 
Women are very important in Mozambique's economy: 60% of those working in the 
smallholder (f%ly) sector in Mozambique are women, and 97% of all women work 
in agriculture. Further, "the economic gains from good health are 
relatively greater for poor people, who are typically most handicapped by ill 
health and who stand to gain the most."" 

Premature deaths and the decreased functional capabilities of individuals 
surviving diseases create what the World Bank calls the "burden of disease." 
In Mozambique this burden is very heavy and affects not only the well-being of 
individuals and families but also the prospects for national recovery and 
economic growth. 

B. Approach 

Among the important lessons learned by USAID with its successful assistance to 
Mozambique during the transition period was the value of concentrated, 
coordinated, flexible assistance. The mission's health sector assistance 
strategy, therefore reflects not only . the severity and magnitude of the problem--too many Mozambican 

women and children sicken and die from preventable treatable 
conditions; 

but also 

8 the necessity to work collaboratively and closely with our 
development partners in the government, NGO, donor community, and 
the private sector; . the need to define problems and delivery solutions from the bottom 
up, starting by empowering communities and not just providing 
assistance; 

the importance of decentralization and providing assistance at the 
provincial, district and community levels; . the need to learn from experience and share this information so 
that lessons learned can be built into on-going program 
implementation; 

the severe post-war operational and resource constraints; 

'' UNICEF, "Children and ~ e v e l ~ p e n t  in the 19%" p a .  
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. the imperative to provide focused, targeted assistance to save as 
many lives as possible with available resources. 

USAID will also have to maintain a flexible approach which builds upon 
opportunities and uses U.S. resources to influence policy, increase effective 
use of resources and leverage results. Things are evolving rapidly in 
Mozambique as citizens return to rural areas and government, donors and NGOs 
focus on developnent rather than emergency relief. Most of the key players in 
both the donor and NGO community are in the process of developing new 
strategies and assistance plans. 

Sustainability is a long-term prospect in Uozambique in view of the 
extraordinsty- levels of -poverty. uS~~~/Maputo's response, therefore, is 
Pragmatic, resource-conscious and multifaceted. Essential foci and elements - .  
are those interventions that are most essential and doable; draw effectively 
upon community and family resources; and offer the best prospects for long- 
term sustainability (such as broadening the health care delivery system by 
encouraging policy and program approaches that facilitate conrmunity and 
private sector--NGO and commercial--involvement). 

C. Sub-goal: Improved Health for Women and Children 

Although there remain important curative and rehabilitative health problems 
for the total population, USAID has focused on the health of women and 
children and set an intermediate goal of irprovsd health for voren and 
children. The mission is focusing its resources on those most at risk, on the 
basic productive unit, the family, and in those areas of maternal and child 
health care (including family planning) where the U.S. has a comparative 
advantage. 

It is not an overstatement to say that the well-being and health of the women 
in families is an essential factor in family survival and productivity. In 
fact some studies have shown that when the mother dies, the family dies. 
Especially in rural areas, women are the hub of the productive unit. They the 
key-family member responsible not only for feeding, supporting, and nursing 

I- fanil workers, but also for caring for (or overseeing caring of) new family 
members, educating the children, and, at the same time, contributing a 
significant amount of the total physical family productive labor outside of 
the home. 

Unfortunately, Mozambican women are at terrible risk when they become 
pregnant. Many were poorly nourished as children because of the long years of 
war and drought, so that they are stunted and will have difficulty giving 
birth. Many are also in poor health, anemic and thin. Only about half will 
receive any prenatal care. Less than a third will be imnunized against 
tetanus. The prenatal care these mothers receive may be poor and too late or 
inadequate to resolve early pregnancy complications. And finally, faw will 
deliver in safe, clean facilities with a trained attendant. Still fewer will 
have access to timely, effective emergency obstetrical care when ccmplications 
occur during or after delivery. Xany pregnancies will occur to -n who are 
too young, too old, have too many children and have had other children too 
recently. The average family size per wrman is 6.5, twice the world average. 
Those -n who survive pregnancy m d  childbearing may baccma seriously ill or 
be left with chronic, debilitating conditions such as nevere anemia and 
urinary and fecal incontinence. Studies in other countries have suggested 
that the number of women who suffer chronic m d  acute complications in 
pregnancy, labor and delivery is 100 times the number of maternal deaths. 

The health of children is tied directly to the health of the mothers or is 
highly dependent upon mothers. It has been estimated that for every m a n  who 
dies as a result of her pregnancy, there are an additional undocumented 14 
stillbirths or neonatal deaths substantially attributable to other m n  who 



suffer her poor health and the poor care she receives. Spacing of pregnancies 
and births and appropriate pre-natal care are two of the simplest measures 
both for reducing the risk of morbidity and death for women and for ensuring a 
healthy baby. 

Once the baby is born, its health is dependent upon its mother for 
breastfeeding and for playing the role of chief care provider. Since both 
biological and cultural bonds tie a young child and its mother together, they 
are treated as a uingle unit within public health. When a woman comes to 
service centers for care, her youngest children also come for care; when a 
mother brings her children for care, she receives basic care. 

D. Strategic Objective 3 Increased Use of Essential Maternal and 
Child Eealth/Pamily Planning Services in Focus Areas 

In Mozambique where health status is so poor and existing systems and 
resources so inadequate, saving women and children's lives requires focusing 
on the basics: enabling Mozambicans to have access to essential maternal and 
child healthffamily planning (MCH/F) services, helping them to use these 
appropriately and empowering them to practice important home health behavior. 
It means focusing on service delivery systems and those behaviors, conditions, 
and illnesses that pose the most serious risks and that respond best to 
doable, affordable interventions. It means working across sectors to increase 
incomes and education so that families will have the knowledge and resources 
to-nourish, protect, and heal themselves. And, most important, it means 
devising community-based service delivery systems that maximize 
nongovernmental inputs and participation. 

The causes of death and illness in Mozambique are generally known, preventable 
or treatable, and similar to those in other sub-Saharan African countries. In 
children, "the main causes of death are malnutrition, diarrhea, malaria, 
pneumonia, and measles and other vaccine preventable diseases. Diarrhea is 

* particularly deadly in rural areas with limited sanitation, access to clean 
water and knowledge of home and emergency care. Maternal mortality is 
primarily due to obstructed labor, eclampsia, malaria, anemia, blood loss and 
infections, puerperal and post-abortion sepsis influenced by the frequency and 
number of pregnancies, as well as inadequ@e referral and surgical support for 
complications of pregnancy and delivery." 

Using resources effectively in Mozambique also means targeting available 
resources so that a critical mass of assistance can be provided and can have 
significant measurable impact on human lives. It means focusing on model(s) 
of service delivery at the provincial, district and community levels and on 
health centers, health outposts and community-based outreach. It means 
working with communities, government, NGOs and for-profit private sectors to 
assure and expand cost-effective service delivery to the greatest number of 
beneficiaries and increase comnunity responsibility for and family knowledge 
of essential health behaviors and interventions. 

The mission's strategic objective reflects all these imperatives. While the 
program will be implemented flexibly and will build on gains in knowledge, the 
intent is to focus on delivery of basic essential maternal and child health 
services and practices such as diarrheal disease prevention and treatment, 
maternal and child feeding, vaccination, child spacing, prenatal care and 
improved care during labor and delivery. These are important life saving 
interventions which can be delivered in rural areas, which are important to 
people in rural comunities, and for which rural comunities can take 
responsibility for assuring an affordable level of care. 

" World Health Organhiion, "Current Status of Health Serfices on Mozamhiquc." January 1994, p. 5. 



Enabling Mozambicans to use these services effectively requires human, 
institutional, financial and community resources that are currently lacking. 
Amassing these resources reguires close collaboration and coordination with 
our development partners, f6cusing at the provincial level on a finite set of 
focus areas and providing assistance at the national level, in some cases, to 
ensure that the most effective service delivery systems, essential supplies, 
personnel or management systems are in place at the provincial or district 
levels. 

The Mission has identified three provinces where it plans to concentrate its 
assistance: Gaza, Niassa and Zambezia. While these are the provinces where 
the government has asked for USAID health assistance, they also require 
different service delivery models to assure efficient, cost-effective health 
care to their populations. In addition, they are provinces that generally 
receive less assistance from other donors. Together, they include 
approximately one-third of Uozambique's population. They are diverse in need 
and (see following table) provide an important opportunity to both save lives 
and develop approaches that can be shared and used elsewhere in the country. 
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Health Sector Objective Tree 
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1. Program Outcome 3.1 Increased Supply of Quality MCH/FP Services 

Poor access to health services is the overriding constraint within the health sector. 
This has two important dimensions: the number and location of facilities and the 
quality of services offered at facilities. USAID/Maputo will focus on increasing and 
improving the communities' role and reeponsibilities in the delivery of quality HCH/FP 
services while still assisting the GRn in devising new approaches to service delivery 
which require conmunity participation and involvement. The program may assist in 
facility rehabilitation (to the extent that this is not being provided by other donors 
or the GRn) and service improvement directly, but only as part of a broad-based 
cornunity approach that maximizes nongovernment inputs. The Mission's assistance will 
also include helping communitiee develop water and sanitation facilities, strong 
outreach and a referral system that maximizes the use of all health resources 
in the province for MCH/FP. 

a. Sub-program Outcome 3.1.1 Increased Outreach to Coplunities and 
Improved Referral at N 1  Levels 

It will take a number of peaceful, stable years for the health system to repair itself 
to where it was 15 years ago. To achieve basic MCH/FP health coverage during these 
years, an aggressive outreach program to cornunities is essential. To the extent that 
outreach has occurred and gaps in health delivery were filled during the civil 
disruption and purposeful destruction of health facilities, was by nongovernmental 
organizations (NGOs and PVOs). This will continue to be the case for some time, and, 
as the health system becomes reestablished, it is anticipated that nongovernmental 
entities will continue to play an important role in the delivery of health services, 
particularly primary and preventive care. 

The Mission's health program will support the development of a strong outreach program 
in the focus provinces through 

supporting NGOs (which already are one of the stronger partners in delivery 
of health services); 

supporting selected communities in defining their needs and resources for a 
community-based outreach program; . supporting sacial marketing activities where possible; . training TBAs, traditional healers and other community-based health 
providers; and 

supporting outreach from fixed facilities, regardless of which delivery 
system provides the facility, for IEC and immunization programs. 

Because most births are at home, it is essential that the entire adult population 
develop an awareness of proper nutrition, avoidance of harmful practices, recognition 
of complications, and where and how to access services in the case of actual 
complications. Information from other countries indicates that husbands, mothers, and 
mothers-in-law may be more influential in the decision to seek professional care when 
needed than a TEA. 

The Mission will also support the development of functional referral systems in the 
focus provinces to achieve the best use of existing facilities, ranging from home and 
community efforts to mobile service providers (e.g., TBAs and traditional healers) to 
health centers, clinics, and hospitals. W e n  though district hospital resources are 
scarce, they are frequently overused by clients whose needs should be treated at lower 
levels in the system. 

The design of referral systems will be coneistent with the severe transportation and 
mobility constraints of both health providers and clients. Neither the donors, the 



government, NGOS, other private sector providers, or communities are likely to have 
sufficient resources to provide patient transport in the near or medium term. 
Operations research can support exploration into alternative designs for establishing 
acceptable referral systems. Because sustainability and cost are important issues and 
families have few resources, care will be taken to develop systems that have the 
potential for long-term sustainability as the country recovers and the economy grows. 

b. Sub-program Outcome 3.1.2 Wore Health Facilities Equipped to 
Provide Essential Services 

Although, it is not a major element of the strategy, the Mission's program will help 
ensure that basic MCH/FP equipment is available at key health delivery sites within the 
focus provinces. In general, this will mean ensuring that the MOH or other donors are 
providing such things as essential drug kits and storage cabinets or areas for securing 
supplies and equipnent. While the Hission's program will also help support the 
development of functional logistics and informational systems within the focus 
provinces for the management of MCH/FP supplies/commodities, a basic concern of the 
strategy is to help the MOH establish such logistic information management systems on a 
national level. The intent is to improve information for management of and guidance 
for the rational use of scarce resources. To specifically improve services focused on 
maternal mortality, the Program will carefully target selected health centers, district 
hospitals and mid-level providers with physical upgrading of the lamps/flashlights, 
providing basic supplies such as suture materials, antibiotics, sedatives and oxitocis, 
and training in life-saving skills). 

c. Program Sub-Outcome 3.1.3 More Bealth Facilities with Trained 
staff 

The only staff in as many as 40% of the health facilities may be cleaning personnel or 
servants without any health or medical training. Health personnel were specifically 
targeted during the war and many were killed, fled to the cities or left the country. 

Getting personnel out to rural sites where physical security and basic amenities are 
lacking will require special incentives, training and support systems. While there are 
training facilities at both the national and provincial level, these too have suffered. 
USAID/Maputo will assist with the development of appropriate standards of practice; the 
training of government and nongovernment providers and supervisors in the focus 
provinces, to ensure that they can use the appropriate standards of practice; and the 
provision of manuals and other supporting materials. 

2. Program Outcome 3.2 Improved Family Bealth Rno~ledge and Changed 
Behavior 

With health resources so scarce, it is essential that families and communities 
themselves take appropriate actions to improve their environment, practice preventive 
health care, and provide, both within the home and at health facilities, basic curative 
health care. 

Most disease is prevented, identified, and managed in the home. Therefore, improving 
the knowledge, access, practices, and resources of the family and especially mothers to 
prevent and manage health is the single most cost-effective component of health care 
systems. There are two parallel aspects to this approach. One is to increase the 
capacity in the home to prevent and manage disbase. The other is to enable the mother 
to recognize diseases that are beyond the competency of home care and seek assistance, 
as opposed to accepting and tolerating these diseases as beyond intervention. Well- 
informed and organized comnunities can assist in educating and supporting parents to 
access health assistance, beyond the home. 

Through the service delivery model that is appropriate for each of the three provinces, 
USAID/Maputo will supprt a range of informational, educational, communication (IEC) 
aria outreach activities to strengthen and motivate appropriate community and home 



health behavior and to change inappropriate behavior by educating communities. This 
IEC will be provided through clinic-based outreach programs that support community 
education and training and motivating mothers in appropriate preventive health and pre- 
natal care. Of particular concern will be proper nutrition during pregnancy, use of 
traditional birth attendants (TBAs) or other trained persons during delivery, exclusive 
breastfeeding for the first six months of an infant's life, both prevention and 
recognition of diarrhea and malaria and how to deliver appropriate home treatment, and, 
importantly, recognize when to seek more professional health care. The need for 
childhood immunizations must be a key message recognized by cormnunities and home health 
care providers. 

An essential corollary of this Program Outcome is that health assistance outside of the 
home is actually available. The Mission's program provides for this through training 
of TBAS, outreach activities, increasing the capacity of local health facilities, and 
supporting imnunization programs, as discussed below. 

3. Project Outcome 3.3 Strengthened Provincial Yanagarent of WCHIPP 
Service Delivery 

Improved management skills and capacity in all of the vehicles for delivering health 
careeervices are essential, especially as Mozambique moves through the transition from 
operating with emergency aid to reestablishing its own systems to respond to the health 
needs of its population. The resources are so meager and the needs so great, yet 
basic, that the Mission is focusing its program on areas large enough to have national 
impact but still close to service delivery. The preventive and basic curative delivery 
system from home to district hospital is the focus of the Mission's program. 
Currently, coordination of the various health care providers and management of HOE 
resources for most district activities is taking place primarily at the provincial 
level. Over time the coordination between health care providers, including 
communities, is expected to devolve to the district level. 

By the end of the strategy period, the Mission expects improved coordination of 
programs, resources, and personnel at the provincial level and in selected districts 
within the three provinces. This coordination will include an effective consultation 
and coordsnation process with communities in selected districts in planning, budgeting, 

*delivery of commodities, training of health care providers at fixed facilities, and 
training of home health care providers. 

8 .  Program Sub-outcome 3.3.1 Improved Plaming m d  Budgeting 
systems 

The Mission Program will support training for provincial and district leaders in 
planning, including taking into account services and resources provided by 
nongovernment providers, budgeting and the use of information for problem 
identification and solving. In each of the focus provinces, USAID/Maputo will continue 
to support the multidonor activities to strengthen primary health care 
decentralization, rehabilitate the provincial network of health services and training 
institutions and improve provincial management through the developnent and use Of 
Provincial Managament Plans. 

Through its existing Primary Health Care Support Project (656-0226) and support to N W s  
(through the existing PVO Support Project, 656-0217), USAID/Xalaputo is already a 
participant in the provincial planning process initiated by UNICEF working with the MOH 
and assisted by the Swiss Developnent Cooperation, DANIDA and Save the Children-U.K. 
The Mission will help emphasize practical work-with-what-have plans in which 
objectives and targets are set, worked for, and reported. 
An important part of these exercises will be the involvemant of the full NGO sector, to 
assist the government in perceiving the NGOs (and, as it emerges, the private sector) 
as part of the total health delivery system. This will help the government' 
realistically establish priorities for its health delivery efforts and plan for the 
inclusion of nongovernment elements. The Hission's program will also support initial 
exploration of cost-recovery activities (through operations research) with such things 



as out-patient fees, costs for laboratory procedures, and essential drugs and other 
pharmaceuticals. 

b. Program Sub-Outcome 3.3.2 Improved WCE/PP Data m d  Information 
system 

The lack of good information upon which to base management decisions is probably worse 
in Mozambique than in any other sub-Saharan African country. Because of scarce 
resources now and for many years to come, it is very important to have a simple, 
flexible, cost-effective health information (HIS) and logistics management information 
system (MIS) to provide good information for managing and making the best use of 
resources. 

The Mission's strategy is to assist with the development of a practical MCH/FP database 
and HIS. This system will build upon the work done in connection with provincial 
planning on reactivating health information systems which were in place before the war. 
In years two and three of the program, this information system will provide much of the 
data upon which the annual implementation plans are based. Along with the regularly 
reported information, the Mission's program will support operations research in order 
to answer managerial questions not answered by the regular reporting system. 
Informtion from the nongovernment organizations will gradually be incorporated into 
the HIS. A similar process will be followed in developing a LMIS. 

USAID/Maputo will also support two national demographic and health surveys to provide a 
baseline for decision-making about health priorities and against which to measure 
results. The first survey will draw upon a UNICEF survey for 1995 to measure child 
health and related behaviors. The Mission will continue to work with the World Bank, 
other donors, the MOH, and NGOS on common approaches to setting objectives and 
measuring results. 

c. Program Sub-Outcome 3 .3 .3  Improved Supervisory Systems 

Mozambique faces severe health workforce constraints. Many of those who work within 
the health sector have limited training. They, as well as TBAs and community health 
workers, need supervision and help to carry out their responsibilities. Developing 
protocols, setting standards, and providing regular supervision are extremely 
important. More than any of its neighboring countries, Mozambique can ill afford to 
pay for unnecessary personnel, inappropriately use the personnel it has, or otherwise 
waste resources. 

Thus the Mission's health program will focus on improving health worker supervision at 
the provincial level. This assistance will include, as needed, helping define health 
worker roles and standards of performance, developing doable supervisory systems and 
training both supervisors and more senior managers in how to use the system and the 
information it generates. 

E. Donor Activities 

The World Bank estimates that 100% of the developnent and 60% or more of the recurrent 
budget in health are funded by donors. As can be seen in the table following this 
section, many donors (and the NGOs they fund), are integrally involved in ensuring the 
provision of health care in Hozambique. The coordination of donors is a major 
challenge that the MOH earlier asked the Swiss to oversee. More recently, the World 
Bank has assumed an increased role in assisting the MOH with coordination through 
efforts at creating a sector framework for strategy, planning and coordination. 

In those areas associated with the Mission's health strategy, there is a mixture of 
donor and significant: NGO assistance, some focused nationally and some on or within 
specific provinces. In the area of HCH with a nationwide focus, most prominent are the 



World Bank, UNICEF. USAID, DANNIDA, CIDA, and Swiss Development. The World Bank and 
the Swiss have been critical in the development of the sector plan and in establishing 
and maintaining a functional GRn/Donor Working Group. Beyond that, however, the World 
Bank, the sector's largest donor, is suffering from slow implementation. 

Key donors in the general area of decentralization are the World Bank, Swiss 
Development, UNICEF and WHO. Again, the slow implementation of the World Bank projects 
have left the Bank in a weak leadership role. The Swiss have had the lead in framing 
and pushing decentralization of planning and budgeting from the central ministry level 
to the provincial level. USAID/Waputo's efforts began with the arrival of a technical 
assistance team in April 1994 and are focusing on decentralization from the provincial 
to district levels in three provinces. The other donors involved in this aspect of the 
sector are relatively minor actors. 

Although most NGOs involved in service delivery to rural areas have some sort of 
outreach component, only two other donors have cormunity outreach as an important 
element of their programs. Both the Swiss and ODA (through Save the ChildrenjUK) have 
geographically focused community health strengthening programs--the Swiss in six 
provinces (Inhambane, Manica, Nampula, Niassa, Sofala and Zambezia) and ODA in 
Zambezia--achieved largely through training of workers. 

Most donors' programs include facility rehabilitation, frequently for selected 
districts in one to six provinces. In regard to the GRM policy expostulated in the 
National Reconstruction Plan, no new facilities are being built--only old ones 
rehabilitated--by the donors (including NGOs). 

Other donors active in the areas of essential drugs, EPI and contraceptives are UNICEF 
(largely funded by other donors), NORAD,lFIDA, UNFPA, Italian Corporation, Swiss 
Development Corporation and MSF-Holland. At one time the major financierof the 
essential drug program, Italian Cooperation has not been a major provider since 1991, 
at which time USAID/Maputo agreed to fill the gap for a short period. Serious 
financing gaps in the program continue, with UNICEF just beginning to seek other 
financing than USAID's. The other above-named donors are involved in supporting 
pharmaceuticals other than the essential drug program. Providing pharmaceuticals is 
not a central element for any of them. Additional support for pharmaceuticals is 
provided through various donors' commodity import support programs. Regardless of 
which mechanism is used, the supply of pharmaceuticals other than the essential drug 
program is irregular. 

Several donors are involved in health information systems (UNICEF, WHO, Swiss 
Development, SCF/UK). All have modest programs, none of which has yet to be 
transformed into a national system. No donor is providing assistance for the 
development of an effective and cost-effective logistics management information system. 
UEDIMOC (the parastatal drug purchasing enterprise) and the HOH have a tracking system 
that functions tardily and questionably. 

Host donors have capacity-building components in their programs (World Bank, UNICEF, 
WHO, ASDI, Italian Cooperation). On-the-job ( M J )  training is characteristic of all of 
the N W  programs, although severely delimited by districts and skill areas. Huch of 
the donor focus is on training mid-level health workers through combinations of 
seminars, workshops, in-service and OTJ. 

Very few donors have wholly national programs. Most focus on one or more provinces 
(the most common including Manica, Sofala, Cab0 Delgado, Nampula, Zambezia, Niassa, and 
Tete), and frequently on six or fewer district8 in the province. The current pattern 
of assistance is an artifact of the extreme insecurity of the war. 

18 Ricky A. Wein. "Donor-Funded Primary Health Care Anivitics in Mozambique,- a USAID-lundcd rcpon. March 29. 
1994. 
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It is clear that the resources for health in Mozambique are now and for the next ten 
to fifteen years will be very sparse. Yet the health needs of the population, and 
in particular of mothers and children, are equal to or greater than those of the 
populations in neighboring countries. It is clear that the population of Mozambique 
requires better health as one condition to being a more productive population, but 
the challenge for significantly improving health is enormous. Sustainability and 
cost are important issues in Mozambique where families have few resources, and care 
will be taken and communities involved in the process to develop delivery systems 
with the potential for long-term sustainability as the country recovers and the 
economy grows. 

It is estimated by the MOH and the World Bank that, as rehabilitation of the health 
system proceeds, the demands on the system will increase dramatically. Even with 
increased government resources going to health, a continuing heavy demand will be 
placed on donor/creditor assistance. Thus it is imperative that sustainable, cost- 
effective alternative models to the "State does it all" model be tested and 
implemented. It is equally important that these alternative models be integrated 
into and coordinated within an overall framework for the health sector. This 
objective will be central to USAID/Maputo's assistance program. 

The Mission's Health Program responds to this challenge by focusing on service 
delivery models that can most cost-effectively provide sustainable primary and 
preventive health care to mothers and children in the selected three provinces. 
This provides an area of focus that is both manageable and of national significance. 
"Significance" comes from the size of the population included; the breadth of the 
health systems, yet their relevance for service delivery; and the potential for 
sharing learning from the program with other significant components (other 
provinces) of Mozambique's health delivery system. 

The Mission's health strategy is to marshal1 all resources from home and community 
to the NGOs and static health facilities m d  to assist with services that are 
important and doable. In coordination with other donors, the Mission's Health 
Strategy will support the purchase and management of basic equipent and MCHIFP 
supplies. The Mission anticipates that it might take the lead with a) developing 
alternative ways to involve cotmnunities in health care delivery; b) particular 
interventions like diarrheal disease prevention and treatment, child spacing 
including breastfeeding promotion, and/or maternal care; c) particular systems like 
commodity logistics or supervision; or d) particular activities like applied 
research to test, for example, the effectiveness of alternative coumunity-based 
approaches. The MOH will be strengthened at the provincial and district levels to 
plan and make use of all health resources including the nongovernment sector. To 
facilitate this process and assist Mozambique's provincial and district leadership 
the program will provide training and the developent and integration of the 
necessary information systems. 

Clearly Mozambique needs to ensure close donor and government coordination. 
However, when it comes to developing a whole provincial system to deliver basic - . UCE/PP, as proposed in this strategy, none of the donors has USAID's broad focus and 
technical and practical experience. One of the significant contributions of the 
Mission's Health Strategy will be a colaprehensive approach to basic MCB/?P health 
care that knits together comnunities, government, donor, NGOs and, when possible, 
private sector resources. Thie is the direction that the health system must move. 
and an area in which USAID/Ilaputo can play a leading role. 

IV. Indicators and Rexultc 

A. Sub-goal: Improved Health for W m e n  and Children 

1. Indicators 

1. Infant Mortality Rate 
2. Under Pive Child Mortality Rate 
3. Under Pive Child Nutrition Status (WeightlAge) 
4. Number of Maternal Deaths 



While it may be possible to get some limited sense of trends from the deaths 
reported at facilities, for the first two indicators only national surveys or census 
can provide the basis for estimating rates and changes in levels. Population-based, 
high-quality data from which to develop the preceding indicators will only be 
collected for the focus provinces at the beginning of the Health Program and 
approximately five years into program implementation. One of the procedures to be 
used in the interim, when assessing progress towards program outcomes, is to conduct 
smaller sample surveys. These will provide interim indicators as to whether or not 
the program is on track for achieving the particular program outcome. 

The Mission anticipates that the Demographic Health Survey (DHS) will oversample in 
selected areas and that annual samples will be redrawn from these areas and short 
surveys conducted. These will provide interim population-based indicators for 
program assessments until the more comprehensive and representative, but complex and 
expensive, DHS can be conducted. 

For a few of the objectives in the Mission's health strategy, "proxy" indicators 
will be used during the interim. These will not necessarily be population-based or 
representative, but are considered useful approximations. 

2. Source of Indicators 

1, 2, 3 Demographic and Health Surveys (one for baseline and another 
five years later) 

B. Strategic Objective 3: Increased Use of Essential Maternal and Child 
Health/Fanily Services in Focus Areas 

1. Indicators 

1. Percentaae Children Receivina DPT3 Immunization 
2 .  percentage Children ~eceiving ORT Most Recent Episode Diarrhea 

. 3. Percentaae Women in Focus Areas Receivinq at Least One Antenatal 
L- Check at-Health Facilities Before Third Trimester 

4. Modern Method Contraceptive Prevalence Rate 
5. Percentage Mothers Breastfeeding Exclusively First Six Months of 

Infant's Life 

In refining its monitoring, evaluation and reporting (MER) system, the Mission will 
also consider the following alternative indicators: . Percentage pregnant women/births in focus areas receiving 

assistance with deliverylattended by trained provider . Proportion of mothers practicing exclusive breast feeding for the 
first six months . Proportion of mothers practicing correct oral rehydration therapy 
(ORT 

Proportion of mothers correctly recognizing and treating malaria 

2. Source of Indicators 

1,2,3,4 Demographic and Health Surveys (one for baseline and another five 
years later) 

a. Proxy Indicators 

Since two different DHS will be conducted approximately five years apart (the first 
providing base-line measurements and the second assessing what changes have taken 
place), it is necessary to identify proxy indicators that can be used during the 
interim. 

1. For CPR, couple years of protection (CYP) will be used 



2. For vaccination coverage, the number of vaccinations for each 
appropriate age group will be used 

3. For proportion of women in focus areas receiving antenatal checks, 
the numbers of women receiving antenatal checks will be used 

4. For proportion of pregnant women receiving assistance with 
delivery, the numbers of women receiving assistance reported by 
all outreach and stationary health workers will be used 

b. Source for P m x y  Indicators 

1 The CYP will be based on the total modern contraceptives provided 
through government and non government health delivery in the focus 
provinces, i.e., data will come from N M  reports and service 
information. 

2,3,4 The source for the three other proxy indicators will also cane from 
basic service statistics provided from NGOs and the provincial 
datafinformation system 

C. Program Outcome 3.1: Increased Supply of Quality UCH/FV Services 

a. Indicators 

1. Number of Communities with Health Cormnittees - 2. Number of Health Facilities Meeting Basic Quality Standards 
3. Proportion of Health Facilities with Outreach Programs 
4. Number of Health Sites Offering Essential Obstetrical Services 
5. Percentage Communities with Safe Water 

b. sources of Indicators 

- 1.2, from project reports 
3,4 from HOH, NGO records 

1 Sub-program Outcome 3.1.1: Increased Outreach to Cormunities and 
Improved Referral at All Levels 

a. Indicators 

Outreach 
1. Number of health delivery facilities with outreach programs 
2. Increased nwnber of person days spent in outreach activities 
3. Increased number of births assisted by traditional birth 

attendants (TBAs) or other persons trained in providing assistance 
with delivery. 

p e f e + r a l  
1. Existence of a functional system, including both government and 

non-governmant service provicfion, for making referrals frc. 
cccmrunity-based providers of health services to provincial 
hospitals 

2. Number of clients that are being appropriately referred and are 
attending the next level within the referral system 

b. source of Indicators 

Outreach 
1.2 Situational Analyses (includes review of site records and 

observations) 
1.2 N w  reports, technical assistance reports 
3 Community (home) sample surveys (interim indicator) 
3 Demographic and Health Surveys (one for baseline and another five 

years later) 

Referral 



1,2 Situational ~nalyses.(includes review of site records, 
observations, and interviews with staff and clients) NOTE: It will 
be necessary to include samples of community-based services, as 
well as more conventional clinics, but this can be easily 
incorporated into a situational analysis. 

3 Situational Analyses (includes review of site records, 
observiitions, and staff and client-exit interviews) 

c. Activities 

Outreach - Develop Models of Community Involvement in Outreach - Develop Traditional Healers Network (concentrate on herbalists) - Train Traditional Birth Attendants in Basic Prenatal Care, Delivery, 
and, to the Extent appropriate, Basic HCHIFP - 1mmunizati.on Days (outreach) at Health Posts, Health Centers, and in 
Communities - Develop Health sites to Communities outreach networks 

Referral - Develop appropriate (what works best) referral system 

Resolve appropriate communication and transportation linkages for 
the referral system 
Determine whether chit system, penalty charges for "jumping the 
queue" in the referral system, are necessary, etc. 
Link NGOs as part of the referral system 

2. Sub-program Outcome 3.1.2: Wore Health Facilities Equipped to 
Provide Essential Services 

a. Indicators 

1. Number of facilities with appropriate equipment for providing 
basic MCHIFP services 

2 .  Number of facilities with monthly stock outs of supplies and 
commodities for providing basic WCH/FP services 

3. Number of facilities with personnel trained to provide quality 
MCHfFP services 

b. Source of Indicators 

1,2,3 Situational Analyses (includes review of site records, 
observations, and interviews with staff and clients) 

1,2,3 NGO and contractor reports 

- Provide basic MCH/FP equipwnt to appropriate health centers and - - - -  - 
health posts - Provide basic MCH/FP training to all appropriate cadres of health - 
workers - Provide supplies and commodities 

3. Sub-Program Outcae 3.1.3: YDre Health Facilities with Trained 
8t.f f 

a. Indicators 

1. Number of facilities with personnel trained to provide quality 
MCHfFP services 

2. Percentage of service providers with training/retraining meeting 
MOW guidelines 

3. Percentage of active traditional birth attendants, healers, and 
community workers with trainingfretraining 



b. Source of Indicators 

1,2,3 MOH and NGO health facilities' records 

c. Activities 

- Developnent of standards of practice (SOP) - Training health care providers and their supervisors in use of SOPS - Developnent/provision of manuals 
4. Progru Outcome 3.2: 1rprov.d Family Health Knowledge m d  Changed 

Behavior 

a. Indicators 

1. Percentaoe who know where MCHlFP Services Can Be obtained 
2. percentage who know the signs'of dehydration 
3. Percentaae who know how HIVIAIDS is transmitted 
4. percentage who know at least - family planning methods 
5. Percentage who know key sanitary practice 
6. Proportion of pregnant women in focus areas attending health 

facilities for pre-natal checks and counseling 
7. Proportion of mothers in focus areas bringing their under-five 

children for checks and treatment 

-- High-quality data on which to base the preceding indicators will onLy be collected 
for the focus provinces at the beginning of the program and approximately five years 
into program implementation. For the interim, small sample surveys will be used to 
provide information as to whether the program is on track for achieving the Sub- 
program Outcome. 

b. Source of Indicators 

1 - 5 Demoara~hic and Health Survevs (one for baseline and another five . . 
liter) 

1 - 5 Communitv rhomel sam~le survevs will Drovide interim indicators , ~~ 

~ ~ 

with thean& confirm'mg the Gterim measurements 
6 t 7  Demographic and Health Surveys (one for baseline and another 

five- years later) 
6 , 7  Community (home) sample surveys will provide interim 

indicators with the DHS confirming the interim measurements 

c. Activities 

- Advocacy program at district and corrmunity levels - Establish ccmnunity health committees and ccmnunity health workers 
with advisory and education roles - Initiate district and ccmpunity mathers education program, including 
mobile outreach activities - Develop IEC materiala - includes drama, mongs, puppeteers, etc., for 
comaunity-level education 

5. Ptogru Outcome 3.3: Str0qth.n.d Provincial Ylnrguent of Y(38/TP 
seavice Delivery 

a. Indicators 

1. Scores on the Index of Health Management. 

b. Source of Indicators 

1 At the beginning of project activities, UOH at provincial and district 
levels, NWs, USAID ~roiect implementation staff, USAID, and possibly 
other donor represenkatives in-the focus provinces  will^ participate & 



a workshop to develop a practical index for assessing overall 
management of health delivery activities. 

The workshop and the ensuing index (targeted to contain no more than 
15 principal indicators) will serve as a focusing activity for 
developing shared responsibility, and will be used by all participants 
as a guide and assessment tool. At the same time the index scores of 
the index become a measurement of the PO 2.3 indicator. 

6. Sub-Progru outcome 3.3.1: Improved Planning and Budgeting Systems 

a. Indicators 

1. Annual provincial and district health implementation plans are 
developed that include HCH/FP for each of the focus provinces 

2. The annual implementation plans incorporate activities of the 
nongovernment providers of health services. 

b. Source of Indicators 

1,2 Reports and documents provided by the project(s) designed by USAID 
to implement activities 

c. Activities 

Develop advocacy activities to ensure that policies and regulations 
aesociated with the delivery of MCH/FP services are understood and 
supported at the provincial level 
Provide training and skill development - decentralization, finance, 
management, management information systems, supervision, planning, 
etc. 
Provide Technical Assistance to assist in setting up and implementing 
management systems 

7. Sub-program Outcome 3.3.2: Xmproved MCE/PP Data and Information 
system 

a. Indicators 

1. Information provided by the provincial HCH/FP data and information 
system is regularly used in reports and planning 

2. Operational research is used to provide guidance in the planning 
process 

b. source for Indicators 

1,2 Reports and documents provided by the project(s) designed by USAID 
to implement activities 

c. Activities 

- Provide Technicql Assistance in developing and implementing an 
appropriate management information system, including logistics system 
for comodities and supplies - Provide Training and Technical Assistance in designing and 
implementing Operations Research and using the results in management 
and program decisions 

8. Sub-Progru Outcome 3.3.3: Improved Supervisory Systems 

a. Indicators 

1. Within the health system the job descriptions for the person above 
and below is understood by each person in the system, as well as 
his/her own job description. 

2. standards of Practice (SOP) for MCH/FP are developed, taught, and 
distributed to all service providers in each focus province 



3. An operational functional supervision system is in place and 
implemented from provincial headquarters to community-based 
service delivery. 

b. Source of Indicators 

1.3 Situational Analysis - expanded to ensure data for above 
indicators are collected 

2 Reports and documents provided by the project(s) designed by USAID 
to implement activities 

c. Activities 

- Provide TA in developing, writing, publishing and disseminating job 
descriptions for all cadres in the health system - Develop XCH/FP StanUards of Practice (SOP) and publish and disseminate 
them in focus provinces - Develop and implement a functional supervision system 
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ANNEX 4 

Monitoring and Evaluation Reporting Forms 

Country Program Stratsgic Plan - Rural Bousahold Incoms Stratmgic Objmctirm 

Pelfurmvnce Indicalon: 
I. Percent increase in avenge ~ r d  hourhold income 

- fcnulc-hradcd hovrchold~ 
- nuls-headed hou8chold8 
- Bu* nuk- and fcrmlc-headed hourholds 

2. Off-fann incomc an pcrcenl of (WI houvhold income 

Performuore Indicetun: 
1. Percent inerearc in volumc of nurkrted goo48 
2. Pcroenl dscrealc in lnnaporulion co8U: - coal por lodkm 

- corl pcr pasrengcdkm 

ArW P d o n u c e  Ta~wa 

1995 199) 1996 l9W 1998 1999 

Perforrmmcs Indiuton 

- 
survey., CIP 
mon~loring 

Strnlqlic Objstire: lnercarcd m m l  howhold h o m e  In rargerrd a r m  

Dnla Souno Baseline - 
Year Unit Vdue 





Country Program Strategic Pln. - lkmocraey/Covem~ee Strate(lic Objective 

Program Oulcome No. I: Role of Covrmmrnr in Soeld Seclorr and In Economic Manogcmrnr Publicly Drbarrd 

Strule& Objective: Covrmmrnr More Accounrablc 80  Cidzrnt 

Baseline A c t d  Paformawe T.rgcLI 

year 1 Unit Value 1 1995 1 1995 1 19% 1 1997 1 1998 1 1999 

Performance lndicaton 

Performvne lndicston: 

I. Ci~iren perccptianv of influence on govcmmcnl polioici and 
aclions 
- 11 the nalional lsvel 
- sl the dialriel level 

Data Soyma 

--- - 

Performance Indicston: 
I. Working group* nludying the role of gavcmmcnl convene 
2 Workmg groups agree lo .clion phm for aligning government's 

role with govemmcnl's rclourecs and Moumbiquc'i nccda 

I I I 

Sub-Prugrylu O u a o w  No. 1.1: Incnaxd T m p o r m c y  o j h r  L u l ~ n  Prucess und lnnd Allocation Pmccsr 

Focus gmup 
rcrcarch and 
silo 
monitoring 

GRM 

GRM 

Prylram Outcome No. 2: Srurdwd Iqformrd Publlc Debarc on Public Policy 

2. Numbcr of iwnlltr ancr ihc rnd of tho fiscal year cxpcndilurc 
repon at ,  lhr lrudacl made public. 

1996 

Performance lodicalon: 
Increaasd ciliz.cn mwarcncrr and vndcnhndinp of budge1 and land 
.Ilm.lion iraucs, including alemlivs apinions 

-- dspuliea is ndonrl and diallist mnumbliei 
-- educalcd professiomln 
-- illilsrnle ut4.n and NRI populalion 

4. Activo pul,lic dchrlc nalion.wide on land policy a d  en any 
pnqwrd ehnnycr lo land law regul~liom or la conslituliorul 

Bureau of 
Public 
lnfumulion 

Burcau of 
Puhlic 
lnlbmuliun 

Bdrlim da 
Republic. 

Indopmdcrd 
media 

focus gmup 
research and 
aile 
moniloring 

1996 
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Data Sources 

Pedormnoce Indicators: 
I. Number of panics winninp over 5 %  of the popular V M c  

- of national vote for pnsidential 14 National Aalcmbly 
~Ieclions 
- of municipal vote in munieipditicn holdinp elcclioru in 
Zamberia and Nmpula hvinccs National 

Eleetorrl 
Commialian I 2. Average number of polilical pnny poll watchen per vMing Ublc 

3. Number of polilicd panic, ablc lo formulals a plalform 

Political panier; 
media 

I Prrforutlure lodicalon: 
I. Con of clsctions per mgiaund vacr @aud on o f i cu l  budgets) 

I Sub-Prowpol Outcome No. 33: STAE More C q b k  ojSwurining 

U.S. Dollan 1:::: 1 ?ewe", 

Adminisrrorion oJEltlren'onr 

2. Percent of profrnio~ullskilled ~Uflthal am cxp~trialc 

1 Sub-Prugr~lu Outcome No. 33: More EJhlvr Mourmbicm NCO Volcr L i u c a h  Prqromr 

- in Zambrria ~ n d  in Nampula 

Peduru~uoce Indicators: 
I. Number of psuple reached by Moumbican NGO voter oduc~lion 
proprslnu fundcd by USAID , : hy Iwation 

by gnndcr 

STAE 

I I'rupruu Outcutnu No. O: (iovcmmmr Dtctnlrdlud in Selcrml Dlrnierr 









Performuore lndicaton: 
I. Pcrccnt of houwhold8 who h w  whcrc MCWFP mrvico can 

bc obtained 
2. Pcrccs who know lhc sigm o f  dchydntion 
3.  Pcrccnt who know how HNIAIDS is lnmmitlul 
4. Perccnt who know at luu two modern family planniny 

method 
5 .  Percent of houlehold# u~ ing  key unitationpnctices 
2. Percent o f  houaeholda using u f c  walcr vlurccs 
3.  Matcrml and child vacc i~t ion covenge nkr 
4. Psrccnt of women "ling .nICNu! m w i c o  and mi&d binh 

.tlendanu 
5.  Percent of molhen using FP S ~ N ~ C C ~  

Data SWmef 

B.wlinc/cndline 
DHS and 
howehold 
surveys 

- - - 
Performulre Indimton: 
I. Regular, efTcclivc emrdiNti0n bctwccn pmvincial hclllb 

lulhoriliet and lcrvicc pmvidcn in ~ n l  facilities and 
summunilics 

2. Rsguhr, rfkctivc, twoway co~wl~lionbrlweencommunily 
he& cummillcs. and pmvincialldinrict huhh aulhocitiea 

3.  Scores on an 'Index o f  HcaIlh Mnluncwa'  

Pronrnm Outcurno No. 3: Srrcnnthcnrd pmvlncld mananemcnr 

MOH plans, 
hcallh facilities' 
rceorda, NO0 
repons and 
evaluations. 
obServ.liom and 
interviews 

SubPmgrm Oulcome No. 3.1: ImpmwdphMln& and budgrnng sysrrmr 

oJMCHIFP scrvlcc 

1. Numbrr o f  annual provincial and diskicl heallh 
mplcn,~ntdun plans drvrlopcd thr include MCHlFP 

delivcw 

2 .  Number of  proiinci.l and diuricl annual implcmsnhlion plans 
incoqxml in~ d v i l i c s  of lhc nonyovcm~nlpmvidcn o f  
hcalth ~crvicrs. 

Sub-Progru~u Outcome No. 3.2: lmpmwd MCHffP dala and 11 

I'rrfunnulue Istliculun: 
1. Orln from provincial~lrvcl MCHlFP hcallh infornulion syslcm 

(IIIS) and lugirlics nulugcmenl infomution syucm (LMIS) 
arc rcpulnrly urcd in npons and p l a ~ i n g  

2 .  O p c r r l i o ~ l  rcrcmh rssvlla are uwd to pmvide yuidsnec in  
pn,vincirl and district planning pmccu 

MOH provincial 
plans, olhcr 
donor 
rcpondevalualio 
nr. NGO 
rcpon,. 
inlcrview~ 

nnudon s).slc~n 

MOH provincial 
plans and 
rcpuns, olhcr 
donor 
rcponrlcvaluol~n 
ns, NO0 
rcpons, pmjcct 
rcponr, 
intcwiew~ 
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