
_)~' BY THE COMPTROILER GENERAL

Report To The Congress
OF THE UNITED STATES

The Sahel Deve!lopment Program--
Progress And Constraints

The gre t drought of 1068 to 1973 brought
focus o the longstanding problems of some
of the most ir, poverished of the poor coun-
tries of the world, in the Sahel region of
Africa. Thiough a coordinated forum called
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aid can be used to overcome Sahel develop-
ment problems.
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To the President of the Senate and the
Speakcr of the House of Representatives

This report outlines the United States' progress inhelping eiiht central and west African countries achieve
food self-sufficiency and economic growth through the in-ternationrl Club du Sahel. Some of the problems confront-ing the achievement of those goals are examined. The re-port contains a number of recommendations for improvingthe effect of the United States' participation in the in-
ternationally supported Sahel development process.

The Agency for international Development has reviewedThe draft of this report and basically agrees with its
findings and recommendations.

Our review was made pursuant to the Budget and Account-ing Act, 1921 (31 U.S.C. 53), and the Accounting and Auditing
Act of 1950 (31 U.S.C. 67).

We are sending copies of this report to the Acting Di-rector, Office of Management and Budget; the Administrator,
Agency for International Development; and the Secretaries,
Departments oZ State and the Treasury.

ACTING Comptroller Genera].
of the United States



COMPTROLLER GENERAL'S TH. SAHEL DEVELOPMENT PROGRAM--
REPORT TO THE CONGRESS PROGRESS AND CONSTRAINTS

The great drought and famine of 1968 to 1973
that crippled a vast area of central and
western Africa--a region generally referred
to as the Sahel--is over. Yet food short-
ages still persist and the region continues
to be in great need of external assistance.
The region includes some of the most impov-
erished of the poor countries of the world.

To alleviate the human suffering during the
drought, the international community provided
a massive relief effort. The United States'
share amounted to about $200 million in food
and other emergency assistance.

Efforts are underway to help these countries--
Chad, The Gambia, Malil, Mauritania, Niger,
Senegal, Upper Volta, and the Cape Verde
Islands--repair the drought-caused damage ad
establish some measure of food self-sufficiency
and economic improvement.

The Agency for International Development is
authorized to participate in a long-term de-
velopment program supported by several coun-
tries and international organizations in cziu-
sultation and planning with the Sahelian coan-
tries. The Congress has initially authorized
$200 million of which $50 million is appro-
priated to finance Agency efforts beginning
in fiscal year 1978 for long-term development
in the Sahel.

The Sahel countries and international members
recogr.ize the usefulness of coordinated plan-
ning and development. This belief led to
forming the Club du Sahel, an organization
to u;ndertake an overall development strategy
and plan for the region. It consists of the
Sahelian countries, the donor community, and
the major international development institu-
tions.

This report outlines the progress made by
the Club. It examines remaining problems

TrMf'. Upon removal. the report i ID-78-18cover die should be noted hereon.



and the status of United States' participa-

tion in the overall development process.

The Club and the Sahel cievel1eprnent program,

while still in their early st.ages, provide

a unique and worthy approach to addressinf

the Sahel's development constraints. TheL 

are still issues and problems which must be

confronted to meet the long-term objectives

of the program. However, the progress made

to date for implementing the overall concept

indicates that the program deserves continuing

United States support.

Through its planning teams the Club estab-

lished a consensus about the region's

overall development and the general strategy

to be pursued. Its principal goal 's de-

veloping a mutually agreed upon p an of

action, including (I) a sense of Priorities

by development sectors, (2) a tirme frame for

program implementation, and (3) measures to

be undertaken by all the parties involved.

ItF goal has not yet been fulfilled.

Additional work is needed to establish a man-

agement system to (1) provide overall in~or-

mation on program direction and procedures

to monitor project implementation and (2)

review financial management and evaluate pro-

gram/project performance. (See pp. 16 to 17.)

The Sahel development program, announced and

approved at the May to June 1977 meeting

of the Club in Ottawa, is a useful first
step. Many issues, such as export potential,

pricing policy, and land-use management,

have yet to be adequately considered. At-

tention must be given to these shortfalls

and to establishing an overall plan of how

the development problems will be solved.
(See pp. 26 to 27.)

A number of solutions for managing Sahel de-

velopment have been presented, and it is

generally recognized that the programs/pro-

jects for the Sahel should be implemented

by the present national and regional develop-

ment institutes. Yet Lhere is a need to de-

fine tle (1) interrelationships among all
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the organizations involved and (2) proceduresto be followed to coordinate donor activi-
ties and the program activities being carriedout. (See p. 28.)

While the amount of economic assistance is
increasing, there is much concern about theability of the Sahelian countries to use
this available assistance effectively. Con-straints to effective development include

-- the absence of enough locally trained ad-ministrative and technical personnel;

·-limited internal sources to finance local
costs of development;

--many physical infrastructure weaknesses,
such as ports, roads, and transpo:t faci-
lities.

Attempts to resolve these problems ale under-way. While these efforts ara being made, theAgency should insure that new development
funding will not be dissipated because recip-
ient countries may not be able to use this
aid effectively. (See pp. 46 to 47.!

The United States is attempting to formulate
its participation in the Sahel development
by supporting strategies established andrecommended by the Club. The Agency's cur-rent and proposed projects generally areconsistent with Club strategy. It is too
early to tell whether they are fully inte-grated with the overall program since a full
range of project proposals has not yet
proved useful in form and substance to
Agency programers.

Also, the Agency is uncertain of the degree
to which it should help finance some of theinfrastructure projects necessary to effec-tive development in the Sahel. (See pp. 52to 53.)

Many of the Sahel's development problems
have been intensively studied and researched.
Yet some efforts have not been productive
because they were too general and not pro-
ject oriented. More work is needed to avoid
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unnecessary study and research and to be 
sure

that more effective use is made of funds avail-

able. (See p. 59.)

In another review, 1/ GAO assessed the extent
to which those drafting development plans for

Sahel were considering the impact population

growth would have on achieving development

goals. Concluding that planners had not ad-

equately considered this important issue, GAO

made a number of recommendations for action.

GAO recognizes the complexity of the develop-

ment effort underway in the Sahel. Effective

implementation of the development strategy

will require the coordination and cvoperation

of all the Sahelian countries and of the par-

ticipating donor nations and development in-

stitutions. Accordingly, GAO tecoirrends

that the Administrator, Agency for Interna-

tional Development, continuing to support

and exercise United States leadership in the

Club development program and working with

other donors and the Sahelian nation, take

the following measures to improve the pi'-

graming and implementing of the ongoing
development activities in the Sahel:

--A management system should be established
for disseminating essential data about on-

going development activities and providing

for the review and evaluation of Club-
sponsored programs and projects. (See

p. 17.)

-- The Club's development program should be

supplemented with (1) an analysis of de-

velopment problems and policy issues not

yet explicitly addressed, (2) a method of

identifying and giving priorities to pro-

jects with the greatest potential develop-

ment, and (3) an annual work plan setting

forth short- and long-term actions to be

taken. (See p. 27.)

l/"Influencing Fertility Through Social and

Economic Change in Developing Countries,"

ID-78-6.
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--An ove:all management plan should be devel-
cped outlining the management for the Sahel
development programi national and regional
development planning and management capabil-
ities should be strenythened and develop-
ment coordination in the region should be
improved. (See p. 36.)

-- Action should be taken on the region's
training shortfall, and its financial in-
ability to pay the local and recurrent in-
vestment costs of development projects.
(See pp. 46 to 47.'

-- A special effort £hould be made to deter-
mine that the Agency's projects mr4 con-
sistent with the Sahel development strategy
and effectively complement it and the de-
velopment efforts of other participants.
(See p. 54.)

-- The Agency should inform the Congress (1)
of the amount and type of infrastructure
contemplated under the overall Sahel de-
velopment program and (2) the role the
Agency proposes to play in financing these
infrastructure projects. (See p. 54.)

-- Action should be taken to require future
studies and research projects be directly
associated with development progress.
(See pp. 59 to 60.)

The Agency agreed with GAO's recommendations
and said that appropriate actions will be
taken to implement them.

V



Con tent s
Page

DIGEST i

CHAPTER

1 INTRODUCTION 1
Background 2

2 THE CLUB DU SAHEL--ITS "'IRPOSES AND
LIMITATIONS 1
Accomplishments and weaknesaes
Conclusions 6
Recommendations ]17

3 THE SAHEL DEVELOPMENT PROCESS--A BEGIN-
NING 18
SDP 18
Conclusions 26
Recommendations 27

4 THE STRUCTURE FOR MANAGING DEVELOPMENT IN
THE SAHEL 2,

The role of CILSS L8
The Sahel Institute 29
Senegal River Development Organization 3n
Other regional organizations 32
National economic development struc-

tures 34
Program coordination 36
Recommendations 36

POTVNTIAL CONSTRAINTS TO EFFECTIVE UTILIZA-
TION OF' EXTERNAL DEVELOPMENT ASSISTANCE
BY THE SAHELIAN COUNTRIES 37
Absorptive capacity 37
Opinions expressed regarding con-

straints and strategies 45
Conclusions 46
Recommendations 46

6 UNITED STATES' PROGRAM AND SDP--THEIR
RELATIONSHIP 48

Past and current U.S. assistance 48
Future U.S. assistance 50
Foreign Assistance Act, the Congress,

and Infrastructure development in
the Sahel 52

Cunclusions 52
Recommendations 54



CHAPTER Page

7 MUCH STUDY--NOT ENOUGH DEVELOPMENT 55
Major studies of development strat-

egies 55
Studies that did not lead toward so-

lutions 57
Studies beyond the Sahelian's

capabilities 58
Conclusions 59
Recommendations 59

8 SCOPE OF REVISW 61

APPENDIX

I General scheme for planning and implement-
ing development activities in the Sahel 62

II Members of the production and integrating
teins of the Club du Sahel 63

III Principal officials currently responsible
for activities discussed in this report 64

ABBREVIATIONS

AID Agency for International Development

CILSS Permanent Interstate Committee for Drought
Control in the Sahel (Comite Inter-Etats
pour la lutte contre la 3echeresse dans
le Sahel)

DAC Development Assistance Committee

GAO General Accounting Office

OMVS Senegal River Valley Development Organization
(Organization pour la Mise en Valeur du
Fleuve Seneyal)

SDP Sahel development program

U.N. United Nations

UNDP United Nations Development Program



THE SAHEL

ff 

,,msn

delNl. 

Caps Verde I lm

Cam Verf ,ss



CHAPTER 1

INTRODUCTION

The Congress has actively and strongly supDorted as-
sistance to the Sahel in Africa for emerqency relief and
reconstruction and for a long-term comprehensive develon-
ment program. Because of Lhe 1968 through 1973 drought,
the Congress appropriated $1iO0 million for emergency and
recovery needs in the Sahei and other drought-stricken
African nations. Immediatly following tha drought, the
Congress showed a continuing concern by authorizing the
Agency for International Development (AID) to develop a
long-term multidonor and multirecipient program for the
Sahel. This program would include consultation and
planning among (1) the countries concerned, (2) other
nations providing assistance, (3) the United Ntations (U.N.)
and other international organizations, and (4) others
concerned with assisting the Sahel.

In response to this congressional mandate, AID is
attempting to formulate and design a Program reflecting the
philosophy and goals of the Club du Sahel. 1/ (See ch. 2.)
To meet these objectives, the Congress authorized $200 mil-
lion for funding the initial U.S. share of the Sahel develop-
ment program (SDP) on a multiye&r basis. The Congress also
appropriated $50 million to be available for use in fiscal
year 1978 or until expended.

Before establishing SDP, AID missions in the Sahel
were small. In recent years, AID has faced the problem of
attracting qualified people to work in the Sahel because
of the unpleasant climate and other hardships in central
and western Africa.

For the expanded development effort in the Sahel, AID
has established an SDP team in Washinqton to conceptionalize
the U.S. program and guide its formation. Staffing in the
AID offices in the Sahel has grown considerably since the
U.S. assistance began increasing in 1974. For instance on
June 30, 1974, AID direct-hire staffers in the 8 Sahelian
countries consisted of 25 Americans and 21 foreign na-
tionals. However, on November 30, 1977, 87 American direct

1/The Club is composed of donor and recipient countries
and organizations who plan development, for the Sahel.
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hires--still 50 below the 137 positions authorized--ware
employed alonq with 71 foreiqn-national direct hires. The
number of Americans a,nd foreign nationals working in the
Sahel under contracts with AID alsc increased from 32 in
June 1974 to 125 in November 1977. Nevertheless, the AID
Auditor General reported in May 1977 that AIO had not pro-
vided enough personnel on a timely basis to implement pro-
grams.

BACKGROUND

The Sehel area of central and western Africa 1/ was
stricen by a great drought from 1968 through 1973. Pe-
portedly, as many as 100,000 men, women, and children may
have died of starvation and disease. Millions of animals
died, the incidence of disease and malnutrition rose
sharply, millions of people experienced hardship and de-
privation, and thousands were uprooted and impoverished.
The great drought culminated in tne disastrous harvest of
1972 to 1973 and the international disaster relief efforts
of 1973 to 1974.

Most of these cen.ral and western African countries had
gained independence in the early 1960s. Located between the
northern fringe of the eauatorial forests to the south and
the great Sahara Desert to the north, the Sahelian countries
had limited natural resources other than land and people.
Even under normal climatic conditions, rainfall primarily
supported subsistence farms and livestock herds. The Sahel-
ians lacked formal education, and their national qovern-
ments were fragile and poor. With a few exceptions, the
French Central Bank supported the local currency--Franc Com-
munaute Financiere Africaine--in the Sahel. external assist-
ance, which supplied most of the financing for economic end
social development, had kept Sahelian countries' annual
budgetary deficits low.

When rainfall began decreasing annually in 1968, the
people of the Sahel were subjected to tA-e very difficult
elements of nature. Many could not survive the extended
drought.

The great drought is over, except in Uoper Volta,
Niger, Chad, Mali, Senegal, and Mauritania where arid
pockets caused local food needs to persist in 1977.

l/Ccnposed of Mauritania, Senegal, Mali, the Gambia, Upper
Volta, Niger, Chad, and the Cape Verde Islands.
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However, AID reports that "life in the Sahel is seldom more
than a few steps from disaster," and that if

"even one rainfoll cycle fails to oroduce its
share of water * * * people begin to go hungry,
crop production drops off and livestock perish."

In 1973 the international community became very con-
cerned about the plight of the Sahelians. 1/ A larga inter-
national drought relief effort was started in which commit-
ments by donor countries and international organizations
totaled over $754 million in 1974, $815 million in 1975, and
$858 million in 1976. While some of the increase in commit-
ments from 1974 to 1976 may be due to inflation, the increase
also shows international concernl to assist and rehabilitate
the Sahel.

The following graph depicts external aid provided _J
the Sahel by certain donor countries and international
organizations from 1974 to 1976.

1/Our report, "Need For An International Disaster Relief
Agency" (ID-76-15, May 5, 1976 (pr. 15-16)), details the
early international response to the 1968 to 1973 Sahelian
drought

3
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Commitments to the Sahelian countries from 1974 to 1976
range from a low of $23.3 million to the Cape Verde Islands
to a high of $400.2 million to Mali. Emergency aid to the
Sahelian countries, however, has deslined steadily following
the drought. With that decline the commitments have shifted
to more specific development areas in the Sahel, particularly
to rainfed crop production, integrated rural development,
agricultural irrigation, fisheries, and livestock levelor-
ment. Commitments in infrastructure also show large in-
creases in primary road construction.

The graphs on pages 5 and 7 show breakdowns by sector
and location of external aid to the Sahel from 1974 to 1976.

Also, in 1973, the Africans saw the need for a united
effort to counteract the effects of the drought, and the
Sahelian countries formally organized the Permanent Inter-
state Committee for Drought Control in the Sahel (CILSS). 1/
This organization has since become the major African qrouD
for coordinating and planning the use of external aid
throughout the Sahel.

During 1973 the Secretary-General of the United
Nations formed the U.N. Sahelian Office to work toward
establishing international support for medium- and lonq-term
activities fostered by CILSS. From the effects of the great
drought and the interests of the Africans and international
donors, there was a major effort to accelerate the develop-
ment of the Sahel.

1/The French title is, "Comite Inter-Etats pour la lutte
contre la Secheresse dans le Sahel."
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AID strongly supports a comprehensive long-term multi-
donor development program for the Sahel. Its position is

based on two premises:

--Wi:hout fundamental change in the systems of food
production, the Sahelians will rauire even
greater international food aid and donations to
survive.

-- Given the Sahel's underdeveloped resources, trans-

forming its productive capacities is desirable and
possible provided there is adequate international
development assistance.

Following is a chronology of major events leadinq to

the creation of the internationally supported SDP.

-- AID officials and the French Minister for
Cooperation, in November 1974, collaborated in

requesting the Chairman of the Development As-
sistance Committee (DAC), Orqanization for
Economic Cooperation and Development, to con-
vene a meeting on aid coordination for the Sahel.

-- At such a meeting in Faris, in January 1975, two

of the donor countries voiced concern about
formalizing any coordinating mechanism for the

Sahel. They believed the Africans would not
approve formalizing such an effort.

--In May 1975 the Chairman of DAC appeared in Niamey,
Niger, before the CILSS Ministers and presented
the advantages of a coordinated approach to Sahel
development problems. The Ministers accepted his

suggestions and authorized him to frame an ap-
proach for coordinating aid to the Sahel wh.ch
would be acceptable to both the donors and the
recipients.

In December 1975 the Chairman of DAC attended a
meeting of the members of CILSS in Nouakchott,
Mauritania, where he presented some of the basic

concepts of integrated programingq of multidcaor
aid across the entire Sahelian zone. The Club's
organizational concept was introduced and accepted
by the Ministers of CILSS at this meeting. (See
ch. 2.)
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--At its first meetinq in Dakar, Senegal, in March 1976,
the Club (1) concluded it should serve as the FoLum
to coordinate and design an international development
program for the Sahel, (2) concluded that a critical
mass investment and program approach to food self-
sufficiency could save money, (3) agreed that in-
tegrated regional plannina is reauired and that
programs must address Sahel's unique problems, (4)
acknowledged that SDP should be managed by Sahelian
countries as soon as possible, and (5) acknowledged
that the Sahelian countries should have the right
to determine their needs and priorities but
that donors will require accountability of public
funds provided.

-- An international working group was established
and its initial meeting in June 1976 was led by
the CILSS Minister-Coordinator. In establishing
the group, food self-sufficiency was set as
the primary objective of SDP. It was recognized
that to attain food self-sufficiency reauires
self-sustaining agricultural production systems
which entail improving distribution, marketing,
and storage systems.

-- This group adopted a matrix management structure
composed of four production working teams
(Livestock, Irrigated Aqriculttire, Rainfed Aqri-
culture, and Fisheries) and five horizontal teams
(Ecology, Technical Adaptation, Human Pesources
and Health, Transportation and Infrastructure,
and Price Policy, Marketing and Storaqe). A tenth
team, a synthesis group, was formed to maintain
integration among the other nine teams. (See
page 14 for 1977 reorganizing.)

-- The Club again met in Ottawa, Canada, on May 30
through June 1, 1977, and adopted the strategies
developed by the international working group
to mobilize additional resources for SDP.

At Ottawa, various donor nSations and international
organizations indicated that their levels of support to Sahel
were approximately as follows:

9



Nation or
orqanizat.on Amount Period

(mill:ons)

Germany $109 per year
Switzerland 10 for its program
United Nations
Development
Program (UNDP) 40 per year for 5 years

Canada 78 per year for 9 years
France 240 per year for 5 years
World Bank 200 per year
United States 50 for fiscal year 1978 (note a)

Total $727

a/An additional $150 million is authorized for an unspecified
number of years.

Since July 1977, representatives of CILSS, AID, and
other donors have participated in meetings concerning the
design and implementation of the Club's specific crograms.
Currently, a Crop Protection Proqram and a Reforestation
Program are the Club prGorams closest to being fully
designed. However, they are not yet ready for
implementation. (See p. 23.)

In the remainder of this report are discussions of
matters peLta4ninq to the organization and role of CILSS,
the Club, and otner organizations in SDP; potential con-
straints to development in the Sahel; and AID's efforts
in, and interrelationships to, SDP.
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CHAPTER 2

THE CLUB DU SAHEL---ITS

PURPOSES AND LIMITATIONS

The Club du Sanel is an informal mechanism by which
participating donor and recipient countries and c;°canizations
jointly plan and coordinate the overall development of the
Sahel. The Club is open to all governments and development
agencies interested in participating in a collective and
sustained effort to develop the economies of the Sahelian
countries.

The principles and objectives for the Club were defined
by CILSS, which is composed of the Sahelian countries, and
were adopted at the Club's first meeting on March 29, 1976.
Its broad purposes are to:

-- Support action by CILSS, the Principal agency for
regional cooperation.

--Inform and create international awareness regarding
the Sahel's development prospects and requirements.

--Encourage CoopeLation between donors to implement
projects envisioned by Sahelian governments and
regional organizations and to make it easier to
get resources for development.

-- Be a forum in which the Sahel countries can outline
their policies and priorities for medium- and
long-term development and discuss them with ,he
donors.

-- Meet at least once a year and set up working groups
to study specific problems.

While Club membership is open, as of January 1978,
28 countries and development institutions were active par-
ticipants. (See app. I for the Club's general scheme
for planning and implementing development activities in
the Sahel.)

The Club, which is intended to be a light and flexible
structure, has a two-person Secretariat, headquartered in
Paris. Working teams composed of representatiles of the
Club's members meet occasionally and are responsible for
planning a medium- and long-term development program.
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The Club meets periodically to ratify the work of
its working teams and to discuss problem. of mutual concern.
The Club's most tangible work so far has been the Synthesis
Report prepared by its working teams and presented at the
Ottawa meeting. To develop an overall development strategy
for the region, the Club had established 10 working teams
as depicted on page 13.

The teams are responsible for developing the strategies
to assure food self-sufficiency and alleviate the problems
caused in the Sahel by such deficiencies as desertification,
deforestation, declining land fertility, low human resource
capacity, poor market access, and lack of market stabili-
zation and production incentives.

Teams consisting of from 9 to 12 representatives of
participating governments and development organizations were
organized to study each of the sectors or subjects cited
above. For instance, the livestock situation in the Sahel
was analyzed from both a country and a regional perspective,
and then the problems affecting development were approached
by the Livestock Team. The Livestock Team was composed
of representatives of eight countries and four development
organizations. It was led by representatives from the Mali,
Gambia, and Niger governments. The Team was cochaired by
a representahive from CILSS and a U.S. representative.

The Livestock Team operated through informal discus-
sions, called dialogue missions, between representatives of
the teams and government officials in each of the Salelian
countries. The purpose of these dialogues generally was
to:

-- Familiarize (1) the Sahelian governments with the
team's objectives and the work plan and (2) the
team with the practical realities and ideas of
Sahelian officials.

--Recognize the plans and planning already under-
taken by the Sahelian governments.

--Direct the team to the needs and capacities of each
country by encouraging Sahelian officials to plan
the fullest role in the team's preparations.

-- Define long-range options and implement related
actions immediately.

12
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Tee 10 teams' work was synthesized and analyzed and
then presented in a working report which suggested an aD-
proach for developing each sector. The combined work
of all the groups was presented at the May to June 1977
meeting of the Club in Ottawa, Canada, where the results
of the work were generally endorsed by Club members,.

Resulting from decisions made at Ot'awa, the 10 workinq
teams have since been reorganized into 6 specialized teams,
plus the synthesis group. The teams are the

-- Crop Production Team (includes rainfed and irriqated
agriculture, sources of water, and crop and harvest
productions);

-- Livestock Team;

-- Fisheries Team;

-- Ecology Team;

--Tranport Team; and

-- Human Resources Team.

The Synthesis Group is chaired by the Secretariat of CILSS
and is composed of representatives of the Sahelian qovern-
ments who serve as leaders of the six soecialized teams and
cochairmen of each specialized team. One cochairman will
represent CILSS, and one will represent an external donor.

ACCOMPLISHMENTS AND WEAKNESSES

What the Club can or cannot do is difficult to assess.
The Club is flexible and not bound by rigid rules or pro-
cedures. Its expressed qoals are to develoP (1) a mutually
agreed upon plan of action, (2) a sense of priorities by
sector, (3) a time frame for program implementation, and
(4) measures to be undertaken by all the parties involved--
Sahelian countries and donor orqanizations--to give develop-
ment a reasonable chance of success.

The Club, which participates in a lonq-term develooment
effort, is far .rom achieving the above qoals. Yet, the
Club has some very useful and unique characteristics and
accomplishments: It:

-- Establishec a consensus about the reqion's overall
development needs and the qeneral strateqgy that

14



should be pursued in meetina those needs. The Sahel
countries and the donors agreed that a long-term
development program was needed to solve the region's
development problems. The dimensions of the problems
and a broad strategy for addressing them were dis-
cussed at the Club's Ottawa Conference in June 1977.
A consensus was reached on the need for special
measures to suit the situation in these countries.

--Provided a forum in which interested governments
and development organizations can jointly plan
specific development endeavors. An example is the
work underway in the development of a coordinated
crop protection program for the region. Through the
Club, participating governments, such as the tUittd
States', Canada's, and France's; Sahelian institu-
tions such as CILSS; and development organizations,
such as the U.N.'s Food and Agriculture Organization,
have met and are negotiating a joint agreement to
participate in a multidonor cooperative project.
The project would deal with such problems as pest
management, protection against crop diseases, and
procedures to reduce postharvest food losses.

-- Provided a mechanism where donors and recipient
governments can discuss broad development policy
issues and coals. The Sahelian countries want to
be partners in their own development. Under the
Club arrangement, Africans are working along side
with development experts froin donor countries and
development institutions. Additional support of
Sahelian institutions, like CILSS, has demonstrated
that donors are willing to let the Sahelian countries
bear a larger share in managing development activi-
ties. The announcement of increased aid flows
through the auspices of the Club demonstrates
donor commitment to participate in developing the
region and establishes a high degree of rapport.

-- Established a rapport among the Sahelian nations,
donors, and development institutions. Multidonor
meetings with Sahelian officials are occurring more
often. Joint meetings have been held to implement
the strategy adopted in Ottawa. Other meetings
have been held to discuss and agree on the cri-
teria for specific Projects such as the Sahel
Institute.
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While charged with a planning task, the Club neither
directs the combined development efforts of donors nor
accounts for the successful implementation of specific
development projects or programs.

To manage a development program, a basic management
information system is needed. This System would specific-
ally identify the total development efforts underway and
relate the effcrts to the overall development needs of
the region. No single organization has a complete listing
of ongoing projects nor is there an available system to
produce this type of information. It is essential to have
this information to manage and direct the development of
the Sahel.

Therefore, it is difficult to see how the area's
development will be managed in an orderly and effective
manner unless some organization is explicitly given this
responsibility. Under the established informal rules
which permit donor governments to participate in what
suits them, we foresee problems of program coordination
and direction.

Throughout the planning process the need to establish
procedures to (1) monitor project implementation, (2) review
financial management, and (3) evaluate project performance
against overall project and program goals has been generally
recognized. A group established to achieve these purposes
could measure the rate of implementation and report w.hether
the goals of the program were being achieved.

AID recognizes the need for a system to oversee SDP's
management and implementation. Yet this issue was not
discussed in the May to June 1977 Club meeting in Ottawa.
To date, no procedure has been established to achieve this
goal.

CONCLUSIO0S

It is too early to judge the overall effectiveness
of the Club'3 planning and coordinating of the overall
development activities in the Sahel. The Club has per-

formed eftectively in focusing on the development needs
if thi. region and generating political support to address
these needs. It has established a rapport amonq the
Sahelian countries, the donors, and development institu-
tions and has relped develop a consensus about the reqion's
broad development needs and the means to meet them.
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However, while hoping to establish a comprehensive
development program, the Club does not have any inherent
power to achieve this goal. The Club's success depends on
the willingness of donor countries and institutions and
the Sahelian countries to lead and direct it. The Club
is not authorized to direct the activities of any of its
members and is not capable of acting as a program manager.
The Club does not have a management system capable of
identifying ongoing development activities, allocating
available resources to priority concerns, and reviewing and
evaluating the effectiveness and efficiency of development
activities.

We believe SDP can build upon the Club's work improving
the capabilities of CILSS and helping it become a central
focus for regional development in the Sahel.

RECOMMENDATIONS

Accordingly, we recommend that the Administrator, AID,
working with other Club members, take steps to improve
CILSS's ability by

--developing an information system which accumulates
essential data about ongoing development activities
and relates available resources to unmet priority
needs and

-- establishing a review and evaluation procedure
which provides an effective and independent appraisal
of the efficiency and effectiveness of all Club-
sponsored programs and projects.

The donors and Sahelian national governments should
also specify the Club's responsibilities including its role
in assuring that development resources provided under its
sponsorship are effectively used.
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CHAPTER 3

THE SAHEL DEVELOPMENT

PROCESS--A BEGINNING

The drought affecting the Sahel from 1968 to 1973
called international attention to the basic poverty and
underdevelopment of the area and its vulnerability to an
uncertain climate. There has since been an effort to
organize and mobilize a long-term development program to
help the Sahelian countries achieve relative food self-
sufficiency and improve their economic and social condi-
tions.

Much has been done to teach this goal. However,
no single development program governing the development
process is now underway in the Sahel; instead many systems
exist. Donor countries, like Canada, France, and the
United States, and international organizations, like the
World Bank, the United Nations Development Program, and the
Food and Agriculture Organization, are operating under their
traditional systems. At the same time, efforts are underway
to develop what is loosely termed a Sahel development pro-
gram sponsored by the Club.

By definition SDP is the product of the Club's planning
effort and does not necessarily include the total amount of
development effort underway or to be programed in the Sahel.
The major donors will be guided by the strategy outlined by
the Club and will incorporate their ongoing and future devel-
opment efforts into the overall SDP. However, the total
dimensions of SDP and the participation of each of the in-
dividual donors and international organizations will not be
known until such actions are taken.

SDP

SDP, accepted at the May to June 1977 Club meeting in
Ottawa and again by the eight Sahelian countries, is a broad
analysis of the development problems facing the Sahelian
countries and an outline of a broad strategy for dealing
with the problems. It represents the product of the working
teams which analyzed the following subjects or sectors of
the economy and developed a synthesis report.

--Ecology.

--Technology Adaptation.
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-- Human Resources and Health.

--Transportation and Infrastructure.

-- Price Policy, Marketing ani Storage.

-- Livestock.

-- Rainfed Agriculture.

--Irrigated Agriculture.

-- Fisheries.

Ii. general, SDP is a useful beginning for establishing
a long-term development program for the Sahel. Nevertheless,
many important issues affecting development progress have
been discussed but not yet adequately dealt with by the Ciub.

These include the

-- need for an incentive agriculture pricing policy;

--absence of a land-use policy to govern the use of
rangeland and other resources;

--absence of a realistic, prioritized, and comprehensive
list of specific projects which could effectively im-
plement the adopted strategy; and

--absence of an explicit analysis of the region's trade
potential as a means of promoting development.

In addition, the program does not clearly establish the
measures to be undertaken by all the parties involved or ex-
plicitly analyze the interrelationship between proposed
development plans and the population pressures of the region.

Marketing, pricing and storage

Any program to increase agricultural productivity must
consider associated problems of marketing, pricing, and
storage. Incentive pricing will stimulate production, and
disincentive pricing will not. Farmers must be able to
market their extra production or they will not grow more.
Adequate storage facilities are also needed to accommodate
excess production.
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The Club's working teams noted that the Sahelian
countries needed to adopt price and marketing policies con-
sistent with the goal of providing large-scale assistance
to increase rural income and agriculture production.
Furthermore, the teams recognized that a sound storage
policy was essential to counter the effects of future
droughts.

The Club's team working on this problem recognized
that marketing, price, and storage policies were priori-
ties; however, its analysis produced no approach on how
to deal with them. The team generally concluded that not
enough information was available on grain production and
quantities marketed on which to base sound judgments. In-
Formation on the size and capability of storage facilities
was found fragmentary, and little was determined about
pricing practices and their effect.

The team recommended a program of studies aimed at

clarifying fundamental issues on marketing and pricing
policy and storage. We were told in January 1978 that a

group of storage experts is now analyzing the existing
storage facilities in the Sahel and will propose a storage
strategy for the present and the future.

In our opinion, the issue of marketing and pricing and
storage needs continuing attention. Any program to expand
production should deal with the basic policy constraints
which would counteract the development aid provided.

Range-management policies

Raising livestock is an important element of the
economy of the Sahelian countries. During the 1960s, herds
increased substantially due to animal health measures and

the development of watering sites. This herd population
increase was not accompanied by changes in the method of
raising livestock and thus led to overgrazing and debasing

tite pastureland. The drought caused heavy cattle losses,
and the reduced size of the herds alleviated soil deteriora-
tion by overgrazing. Much of the current and proposed
development activity in the Sahel is aimed at reconstituting
and increasing the livestock herds.

From 1974 through 1976 a large amount of external as-

sistance was committed to a wide variety of livestock pro-
jects. In June 1977 the Club outlined an ambitious effort

in the livestock sector to:
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1. Improve national animal health programs.

2. Embark on a national rangeland development.

3. Integrate livestock and agriculture projects and
programs.

4. Improve training and communications.

5. Develop better marketing arrangements.

The estimated cost of suggested projects to implement
the Club strategy amounted to about $330 million.

Notwithstanding the absence of any firm national or
regional land-use policy, the Livestock Team has outlined
a work program aimed at improving the quality of the
projects proposed in the first-generation program and
obtaining donor support for them. The team has outlined
three principal objectives to guide its work, including
efforts to

--facilitate financing for proposed projects;

-- work with the national CILSS committees and CILSS
to impLove project proposals; and

-- do more project planning and analysis to make
project proposals more responsive to the Club's
strategy.

The Club's strategy recognizes that overgrazing is one
of the main causes of soil deterioration and explains the
need to define rangeland potential and the maximum carrying
capacity of cattle. However, the analyses performed thus
far do not clearly define how the Sahelian countries, CILSS,
and the Club will handle the development of national and
regional range-management policies to govern the correct use
of grazing land and combat negative environmental trends.

First-generation projects

The Club has produced proposals for first-generation
projects and programs to represent the initial application
of its strategy. The proposals were presented at the Club's
second meeting in Ottawa and were generally endorsed as a
useful itemization of the region's development needs for
the next 5 years.

21



co CC CD w V a0 i' P I I
Wo oL n

40 Le) o 0 ( 

Ou ui I I e I i N~I Le) 

oC (Y ) [4 c r·t

I.-~~~~~I

Zdm 

uj j (j dri

Ig !c~ c~ I , ~ T I '" -'~

13 h* I 
w~~~~~

-z~~~z w

- 13 r.a qc 0. le co

~~~~~~~~

WU 0 n (0 (N O V ( (0 O ! '*' · ~ W
Qo, (N(Dc (N 

) r0 9L
o 4

I''~~~

I - (i (0 (00 ()) 0c co

Z >. i~~~~~

Ly. c (0 ) 4

Uj C CD CNC'4 c

z q

0 0

a~~~~~--.

Wm o

4r:- -i- -:D
CL~~~~~~~~~~~~~~~~~~~C

rc (v) L C a(0cc

Lai e d(d h CDaii

. wa

era ~~~~~~~~~~~~~~,_ ,,~lC~ _l

& C) C 4 r l~ li i (N

(Nc r- N to 4r 'q a

U> C

LA Z z w > .
- U 0 0 L 0' 

aQ cr cc 5 
4 4LI) LU e 8 oCTP: ~~ 3 0: LU 

pr Q Uo a 8 a O- 0 >

Lii av a. o Z 3
U LLJ 0~- z m

a r < cc C I C 22

22



However, the first-generation projects have not beencompletely analyzed. Serious reservations continue onwhether these projects adequately reflect the criteria andapproach endorsed by the Club's overall development strategy.For example, the proposals have been criticized as lacking anysense of priorities and understanding among the sectors.One working team characterized the first-generation projectsgenerally as mere program outlines which had to be reviseda.-d developed. Another working team stated that some of thedefined options do not totally coincide with Sahelian coun-tries' priorities.

One donor representative believed that although hisgovernment was committed to supporting the Club's work, theprojects were not consistent and lacked priorities. Otherrepresentatives expressed similar concerns.

In our discussions with U.S. officials involved in theplanning exercise, several said that the proposed first-generation projects had to be thoroughly reviewed and ana-lyzed. They also said that projects were needed which giveattention to all aspects of rural development, including
agriculture and livestock, and appropriately consider re-forestation and soil restoration and health and trainingactivities.

Since the 1977 Club meeting, efforts have been made toconsolidate and integrate some of the suggested projects.
For example, action is underway to determine donor interestin a $70 million crop protecticn program. By mid-January
1978, the United Kingdom, France, Canada, West Germany,the United States, UNDP, and the U.N. Food and AgricultureGrganization had made commitments totaling $57 million tothat program.

The Club and CILSS sponsored a series of meetings whichled to an agreement in July 1977 on the steps necessary tostart implementing a broad-scale crop protection program forthe Sahel. The program contains eight components.

1. Strengthening national plant protection services.

2. Integrating pest management for food crops.

3. Controlling locusts.

4. Protecting against grain-eating birds.

5. Improving postharvest crop protection.
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6. Improving rodent control.

7. Documenting regional information and disseminating
information.

8. Training staff.

CILSS will be responsible for the financial and adminis-
trative aspects of the Crop Protection Program. The success-
ful design and initiation of the Crop Protection Program will
represent che first detailed project planned, programed, and
funded by the Club.

The overall planning task of the Club, even as it
concerns the first-generation projects, is far from com-
pleted. The Club feels that follow-on design is required
to complete the design of a revised, more complete, better
structured, and more coherent program. Some of the followup
planning effort includes developing an integrated approach
to deal with the reforestation problems of the region and
a joint project to improve the livestock industry. In addi-
tion, similar meetings concerning fisheries, road maintenance,
rehabilitation of irrigated perimeters, and agriculture are
scheduled during the first half of 1978.

Interrelationship between population
growth and development

Plans to reach development goals in the Sahel must
take into account population growth and must assess the
varying impacts of alternative growth rates. In a separate
review we examined the extent to which population growth
was being considered in Sahel development planning. We found
that, in general, population factors were not being given
adequate attention. While there was planning in all sectors,
the projections of population growth were based on inadequate
population surveys to calculate needs. Further, how popula-
tion growth would affect the achievement of program goals
had not been carefully estimated to determine if higher or
lower growth rates would be desirable.

International officials associated with the Sahelian
development effort were generally reluctant to confront
the implications of population dynamics for development
in the Sahel early or directly in the planning process.
The desire seemed to be to delay action in this area or
include it in other areas.
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Population growtn and related demographic factors, such
as migration, personnel availability, and age distribution,
clearly will affect the shape and the rate of Sahel develop-
ment. But demography as a separate topic is not accor ]
much emphasis in the planning process sin.e it falls within
the broad mandate of the Human Resources Team.

In the Club's May 1977 synthesis report, there is no
reference to (1) population qrowth as a possible constraint
to development or (2) the need to determine if rapid growthis a constraint. Where it is mentioned, population growth
is treated as a factor beyond influence.

AID has initiated some actions to improve the situation.
For example, its Bureau for Africa is developing a demographic
project for the Sahel. AID discussed this project at recent
Club meetings where it was agreed to pursue this project fur-
ther through the planned Institute du Sahel in Mali. While
these actions hold promise, we believe a more thorough 4na' -
sis is needed of the interrelationships between populatior
growth and development, including the development of specitic
strategy for achieving desired objectives.

Sahelien exports

The Sahel countries depend on exports for financial
income. Exports to gross domestic product in the Sahel
range from 54 percent in Mauritania, down to 7 to 9 percent
in Upper Volta. Even for the countries with low-export
ratios, exports are likely to be a major determinant of
money income.

With the exception of Senegal which has a more diversi-
fied and developed economy, Sahelian exports are highly con-
centrated; two or three products generally represent most
of the exports. Except for iron ore in Mauritania and
uranium An Niger, the Sahelian countries generialy have com-
mon exports--livestock, cotton, and groundnuts.

Export potentials have not been fully considered in
SDP, although the prograr does consider increased produc-
tion of livestock and fish, which are exported.

We believe exports are essential for the Sahel. They
are needed to earn foreign exchange for importing the capital
goods and other production inputs necessary for development.
Exports also play a key role in helping to monetize the
Sahel, as noted above. We therefore urge AID anId other Club
participants to work toward including development of exports
in SDP.
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One important issue is the adequacy of producer prices
and marketing arrangements for cash (export) crops in theSahel. Sahelian governments, through various stabilization
funds and marketing boards, kept producer prices low, in-creased them very little when world prices rose, and cutthem quickly and substantially wnen world prices fell.
Although local prices have been increased substantially
since 1974, the prices still do not encourage small farmers
to increase production. The proceeds of the government
agencies involved in marketing export crops have been used
in part wt subsidize the cost of importing grain for urbanconsumers.

Another area which may be important is the role ofexports in irrigated agriculture. Diverse exports are
now limited by a number of factors including the shortage
of water. With irrigation from future basin development,
the cash crop possibilities should be improved. Just asthere are plans for substituting domestic for imported
food grains by irrigation, there similarly needs to be
planning for export crops which can be effectively irri-
gated. The extension to exports should also help reduce thecosts of irrigated agriculture.

A third area which may be worthwhile is impediments
to exports of manufactured goods. These may include high-wage rates, high protection given to local industries, andpoor quality of products.

CONCLUSIONS

The planning exercise sponsored by the Club has pro-duced a broad analysis of the region's development needs
and a series of suggested projects to meet these needs.
The Club's actions are a useful and important first step
in the planning and programing Irocess.

More work is necessary to refine and move forward withche planning process. Additional analyses must be made andstrategies developed on how to deal with the problems ofmarketing, pricing, storage, rangeland management, popula-
tion, trade, and many other issues affecting development
progress. Also, there is a need to take the additional
step of transforming accomplished work into an actual pro-gram format. A clear outline of the dimensions of SDP andthe role of each participant is needed before the planningwork performed can be characterized as a long-term, fully
integrated and coordinated program. The Club's basic goal
must be fulfilled and that goal is the development of a

26



mutually agreed upon plan of action, a sense of prioritiesby sector, a timetable for project implementation, andmeasures to be undertaken by all the parties involved.

RECOMMENDATIONS

Accordingly, we recommend that the Administrator, AID,acting with other donors and CILSS, take steps to:

-- Supplement the current SDP with a more comprehensiveanalysis of those development problems and policyissues in the Sahel which have not yet been ex-plicitly or adequately addressed; these problemsinclude export potential, integrated farm productionsystem, agricultural pricing, and population factors.
-- Establish a method to identify those programs andprojects which have the greatest development impactand should receive priority.

--Urge the establishment of an annual work plan whichsets forth the short- and long-term actions to betaken to implement the overall SDP.
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CHAPTER 4

THE STRUCTURE FOR MANAGING

DEVELOPMENT IN THE SAHEL

Proposals for a large number of new development projects

in the Sahel raise the question of whether there is adequate

management to effectively implement them. Currently numerous

regional and national organizations are involved in develop-

ment planning and project implementation throughout the Sahel.

Each government has its national development planning organi-

zation. Some regional organizations are involved in river

basin development, and others are involved in water resource,
meteorology, and pest control programs.

The Club hae not developed a management model for

program/project implemnentation but has provisionally con-

cluded that because of the nature, complexity, and diversity

of proposals, the adoption of a single model cannot be re-

commended. Club members also feel that existing national
and regional development structures should, as far as pos-

sible, be responsible for project execution. However, they

recognize the need to strengthen these structures.

We agree that existin; organizations should be used as

much as possible. The planning capabilities of the national

governments should be strengthened and effective CILSS na-

tional committees established. Beyond that, however, there

is a need to conceptualize and define the (1) interrelation-

ship among all the organizations involved and (2) procedures

to follow to coordinate donor and program activities.

A description of the various Sahelian institutions

and/or organizations involved and some comments on their

activities follow.

THE ROLE OF CILSS

Located in Ouagadougou, Upper Volta, CILSS was

established in September 1973 at the height of the great

drought. It was founded by the six Sahel countries of cen-

tral and western Africa to rally donor support for their na-

tional and regional development needs. The Gambia and the

Cape Verde Islands later joined CILSS. During 1973 to 1975,

CILSS, with a very small Secretariat, sought donor financing

for short- and medium-term activities on behalf of the mem-
bers.
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In March to June 1976, CILSS accepted a major new
challenge--to guide and coordinate planning for the compre-
hensive long-term development of the Sahel. This additional
responsibility required a staff expansion as well as an ex-
pansion in CILSS activities and responsibilities.

The CILSS reorganization plan calls for establishing
three operating divisions in charge of

--administration and finance,

--documentation and information, and

-- programs and projects.

These divisions are directed by the Executive Secretary and
the Minister Coordinator who receive policy guidance from the
Council of Ministers.

In September 1977 CILSS was attempting to staff its
Program and Projects Division with a diversified staff of
economists, engineers, and management experts. Of the 17
positions needed, 11 had been filled, and efforts were under-
way to obtain the other 4. Also CILSS planned to organize
a Regional Management Unit which would have overall respon-
sibility for managing the crop protection pinject being
planned through the Club.

CILSS will continue to play an important role in SDP's
planning and programing. CILSS provided the framework for
bringing together the views of the Sahelian countries, and,
along with the Club, sponsored the work of the international
development planning teams. CILSS is the forum for regional
discussion and ratification of the actions proposed under
Club/CILSS auspices. CILSS will play an even more important
role by directing aind coordinating the daily refinement and
development of the planning efforts.

We agree that an organization such as CILSS is needed
and endorse the actions taken thus far to improve its ability
to plan and coordinate development efforts in the Sahel. The
Sahelian countries neither have the financial nor technical
capability to fully support CILSS. Continued donor support
for the future will be needed.

THE SAHEL INSTITUTE

More an evolving idea than a functioning institution,
the Sahel Institute was officially approved by the 6th
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Council of Ministers of CILSS in December 1976. The Insti-
tute, which was headquartered in Bamako, Mali, was to coordi-
nate research by and for CILSS countries. Its functions were
to be in the following four areas:

-- Collecting and distributing research results.

-- Transrerring and adopting technology.

-- Promoting and coordinating research.

-- Offering specialized training and refresher programs
to research workers.

Since its creation there has been much discussion con-
cerning the eventual role and form of the Institute. Repre-
sentatives of CILSS member country governments and research
organizations, regional organizations, foreign research
organizations, and donors attended a meeting on the Institute
in Ouagadougou, Upper Volta, in October 1977. A wide range
of potential roles for the Institute was discussed, but many
issues remained unresolved. Among these were the:

-- Actual scope of the institute's activities.

--Relationship of the Institute to the CILSS Executive
Secretariat.

--Work to be carried out by a core staff of the Insti-
tute and the size of that staff.

At a meeting later in 1977, the Sahelian Chiefs of State
accepted the legal statutes drawn up for the Institute. Al-
though these statutes did not resolve the outstanding issues
concerning the Institute, they established the focus of the
Institute on reinforcing natioial institLt*. A modest be-
ginning centering on a small number of realistic elements is
envisioned with expansion depending on the demonstrated
capacity of the Institute.

SENEGAL RIVER DFVELOPMENT ORGANIZATION

In 1963, Guinea, Mali, Mauritania, and Senegal--which
were concerned with stabilizing and improving conditions
in the river bas. r--created the Senegal River Development
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Organization (OMVS). 1/ Its goals were directed at (1!
agricultural development, (2) energy production, (3)
industrial development, and (4) navigation conditions
improvement on the Senegal River. In 1971, Guinea with-
drew its membership for political reasons.

OMVS' operating budget is met through proportional
assessments made against each member country. In 1977, the
operating budget was $1.7 million, with a 10-percent increase
expected for 1978. Additionally, OMVS members have an agree-
ment for financing, designing, constructing, and operating
the major mainstream facilities. However, OMVS and the in-
ternational donors recognize that nearly all project coe os
will have to be financed through external donor assistance.

In 1972 OMVS decided that its first stage of basin
development would include:

--A hydroelectric regulating dam at Manatali on the
Bafing tributary in Mali, which is expected to cost
around $300 million.

--A salt water intrusion dam at Diama in the delta area
of Mauritania, which is expected to cost $150 million.

-- River and seaports at St. Louis, Senegal, and a river
port at Kayes, Mali.

---Improving ports of call and bed sills along the
Senegal River.

All of these projects are to be completed during the midterm
phase (1982 to 1990).

Key midterm projects are the Manatali and Diama dams,
which will provide the necessary water and energy for ex-
panded agriculture and mining production and improved river
navigation. The proposed long-term integrated river basin
development will require 35 to 40 years, with about $4 bil-
lion in investments required. OMVS has solicited external
donor assistance to help finance its midterm program. Total
commitments to the organization, which have been made since
the first donor conference in 1974, are estimated at $300 mil-
lion.

1/The French title is, "Organization pour la Mis en Valeur
du Fleuve Senegal."
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OTHER REGIONAL ORGANIZATIONS

There are many additional regional organizations 4n-

volved in some phase of the Sahel development effort. Fol-

lowing is a summary of some of these other organizations.

Interafrican Committee for Hydraulic Studies

Formed in 1960 as a regional and multinational approach

to water resource development, the Interafrican Committee

for Hydraulic Studies concentrates uniquely on western and

central Afrtca. Composed of 13 member and 4 observer coun-

tries, the Committee is headquartered in Ouagadougou, Upper

Volta.

The Committee's objectives are to assure a permanent

means of exchanging information between its members in the

field of water; to define both scientific and project-

oriented studies on national and multinational bases and to

try to fund them; and to provide technical assistance and

study for preparing, implementing, and monitoring projects

at its members' request.

In 1973 the United States established additional as-

sistance in developing the Committee's capacity to (1)

analyze regional water requirements and formulate an action

program to meet them and (2) serve as a central dissemination

agent for water-related information. These activities are

organized as the Savanna Regional Water Resources and Land

Use Project.

Joint Organization for Control of
Locusts and Birds

The Joint Organization for Control of Locusts and Birds

has the statutory responsibility for (1) preventive con-

trolling of the desert locust and (2) controlling operations

of grain-eating birds. Besides these responsibilities the

Organization has been called upon to implement large-scale

operations for controlling grasshoppers and other crop pests

and to promote various pest control activities. The Organi-

zation is composed of 10 member countries--Benin, Cameroon,

Ivory Coast, the Gambia, Upper Volta, Mali, Mauritania, Niger,

Senegal, and Chad.

West Africa Rice Development Association

The West Africa Rice Development Association, head-

quartered in Monrovia, Liberia, is an intergovernmental
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regional organization whose main aim is to make West Africaself-sufficient in rice. Formed in December 1971, its membersare the Sahelian countries of the Gambia, Mali, Mauritania,Niger, and Senegal and other west African countries of Benin,Ghana, Togo, Sierra Leone, Ivory Coast, Liberia, and Nigeria.Guinea Bissau became an associate member in 1975.

The members contribute to the Association's adminis-trative budget, and cooperating countries and organizationsfinance research and development projects. The donors arethe United States, France, the Netherlands, the United King-dom, Canada, the United Arab Emirates, Kuwait, Saudi Arabia,Switzerland, the Ford Foundation, UNDP, and the ConsultativeGroup on Internetional Research.

Niger River Commission

The Niger River Commission is an intergovernmental
organization consisting of the countries of Cameroon, Chad,Benin, Guinea, Ivory Coast, Mali, Niger, Nigeria, and Upper
Volta. It was formed in 1963 to provide international co-operation for the development of the Niger basin's resources.

The Commission's functions are to

-- prepare general regulations and, in particular,
specific regulations for river navigation;

-- coordinate and maintain liaison between members;

--assemble information and disseminate both data andproject progress;

--arrange bilateral and multilateral assistance forthe execution of projects and studies; and

-- enter into agreements for such work.

Lake Chad Basin Commission

The Lake Chad Basin Commission was formed in 1964 byChad, Niger, Cameroon, and Nigeria to recommend, coordinate,
and evaluate surveys and projects affecting this vast fresh-water basin system. By special designation, it may alsocarry out specific projects.

Since 1969 the United States has assisted the LakeChad Basin Commission with staff advisors, telecommunica-tions, and road links between Cameroon, Chad, and Nigeria,and a model livestock production project.
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NATIONAL ECONOMIC DEVELOPMENT STRUCTURES

Each Sahelian country is responsible for its own

national development planning and for implementing its own
externally financed economic assistance projects. Yet the
Sahelian countries have a limited capability to develop
these plans edas lack trained personnel to effectively imple-

ment them. This limitation has been identified as a funda-
mental constraint to program administration that needs to
be changed.

Sahelian national development plans

We visited Senegal, Mali, and Upper Volta and found

that each had a multiyear development plan intended to serve
as a general guide to resource allocation. These countries'
plans differed in such areas as format, sophistication, size,

and the amount of financial information disclosed.

For example, Senegal's development plan included a
comprehensive plan of execution updated quarterly. It pro-
vided detailed information on how the development was being
implemented and financed. On the other hand, the Upper

Volta plan was limited in scope. A technical advisor to the
Upper Volta Ministry of Plans and many incountry donor of-
ficials said that Upper Volta's last plan, which ended in
1976, was basically a list of unintegrated projects sug-
gested as possible ways to help the country's development.
Upper Volta's current 5-year plan had not been published
at the time of our review but was expected to be only
slightly more complete than the last plan. The plan was
not foreseen as an integrated plan for development.

None of the three countries had implemented all of the

projects included in their previous plan. Also donor country
officials and Sahelian officials were unable to state specific-

ally the extent to which the governments' goals were ful-
filled. In Upper Volta, UNDP officials estimated that the

government had completed less than half the projects of its

last 5-year plan; however, an advisor to the Ministry of

Plans estimated the figure to be closer to 70-percent com-
pletion.

A Malian official stated that Mali had neither com-

pleted nor expected to complete all the projects in its
last 5-year plan. By including more projects in a plan

than can be completed, the Mali Government offers a catalog
of projects from which donors can choose. In doing this,
Mali attempts to
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-- include projects which address high priority needs,

--satisfy donors' special interests, and

-- maintain a reserve of projects which can be imple-
mented if additional resources become available.

Donor and Sahelian officials indicated that generally
the projects in a country's national development plan shouldnot be used as an indicator of the country's absorptive capa-
city. They suggested that these projects should be viewed
as a country's ambitions but not necessarily what it coulddo even with unlimited funding. We were not given informa-
tion on specific projects that could not be implemented cur-rently even with unlimited funding. However, if these donorand Sahelian officials' perceptions are valid, the respective
countries have absorptive capacities below the development
level of 30 to 50 percent of the projects in the plans.
Therefore, external donors should not assume that because aproject appears in a country's development plan the country
supports or can assume responsibility for that project.

National CILSS committees

A national organization is needed to fully integratethe results of CILSS' planning and programing work into the
national development plan of each of the Sahelian countries.
This role is assigned to the national CILSS committees, which
are expected to:

-- Clarify the design of CILSS first-generation projects
and follow up on their execution.

--Assure the overall integration and coherence of CILSS
national projects.

--Finalize the strategy of the different sectoral
activities.

-- Study or further work to improve the planning and
execution of projects as well as to identify the
second- and third-generation projects and programs.

--Assemble and distribute all information relating
to CILSS and donor activities.

At the time of our review, only three national CILSS commit-
tees had been organized.
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These committees are necessary to translate the pro-
graming work of the Club and CILSS into concrete national
plans and projects. CILSS has requested member states to
designate and organize committees which can effectively
handle the CIISS programing process and has offered to
help in organizing the committees.

PROGRAM COORDINATION

In the planning and programing process, how the various
regional, national, and donor organizations will work together
to implement SDP is not entirely clear. Little has been done
to define the interrelationships among all the countries and
organizations now engaged in development. For example, OMVS
is responsible for the overall planning for the integrated
development of the Senegal River Basin, yet the relationships
among this organization, CILSS, and SDP have not been estab-
lished.

Efficient implementation of the active and planned
development activities in the Sahel requires a management
structure to coordinate the efforts of all these organiza-
tions. In addition, completing the work in process to im-
prove the capability of regional and national organizations
involved in the development process is essential.

RECOMMENDATIONS

Accordingly, we recommend that the Administrator, AID:

--Encourage the donors, CILSS, and national govern-
ments to develop an overall management plan which
spells out how SDP will be managed. This plan should
identify the role and responsibilities of the organi-
zations, institutions, and governments involved.

-- Assist in strengthening the development planning
and management capabilities of the regional and
national organizations responsible for planning
and implementing SDP.

--Continue to work with CILSS, national governments,
and other donors to establish more effective methods
for coordinating the work rf the donor governments
and international organizations.
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CHAPTER 5

POTENTIAL CONSTRAINTS TO EFFECTIVE

UTILIZATION OF EXTERNAL DEVELOPMENT

ASSISTANCE BY THE SAHELIAN COUNTRIES

The success of the proposed escalation in external
assistance to the Sahelian countries depends heavily upon
the countries' ability to utilize effectively the expected
aid. Concerning the potential constraints to such effec-
tive utilization in Senegal, Mali, and Upper Volta, we
concentrated on officials' perceptions concerning the

--strengths and weaknesses of the country in physical
institutional infrastructure,

--saturation points at which the country will be unable
to effectively absorb further development assistance
and strategies developed or being developed to deal
with increasing the absorptive capacity of the
country, and

--type and size of development program that the country
could support.

Sahelian officials appear enthusiastic about development
and desire more assistance. In general, the Sahelians are
anxious to get projects underway and are concern¢] about the
laxity of the donor project approval process. They have
indicated that less study and more action is required.
Sahelian officials did not foresee major problems in absorD-
ing additional assistance provided donors are willing to
fund a large part of the local and recurring costs. However,
an AID official indicated that some Sahelian officials do
not conceptualize their country's capacity to absorb in-
creased amounts of assistance in the same way Europeans do.
Instead, Sahelians believe they can effectively absorb the
level of assistance currently being developed.

ABSORPTIVE CAPACITY

Definitions of a country's absorptive capacity are
not precise. Absorptive capacity is generally understood
as barriers inherent in the Sahelian countries which con-
strain the identification, design, implementation, or
continuance of development projects and programs.
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Senegal, Mali, and Upper Volta shared many of the sameabsorptive capacity constraints but to different degrees.The countries' greatest problems centered around:

-- Lack of trained administrative and technical
personnel and structural weaknesses within thegovernments.

--Weak road network.

-- Limited internal sources of financial resources.

A discussion of these problems follows.

Lack of trained administrative
and technical Personnel

The lack of trained administrative and technical per-
sonnel is considered by many Sahelian and donor officials
to be the Sahelian countries' greatest development con-straint. The magnitude of this problem varies from countryto country. AID officials indicated that Senegal has amuch greater number of technicians and administrators thanany other Sahelian country, while Chad and Mauritania havealmost no trained personnel.

Although Senegal is considered to have the greatestsupply of trained people, there is a shortage of competent
administrators to effectively manage the current levels ofdevelopment assistance. Senegal officials at the verytop of each ministry are able managers with the authorityand initiative to make decisions. However, the top officialsare often carrying large workloads, causing eventual delays
in making many decisions regarding a major project.

Some donor officials concluded that the shortage of
decisionmakers was more severe in the other Sahelian coun-tries. Some officials commented that though many adminis-trators had the ability and authority to make decisions,some lacked the initiative to act. The donors believed theSahelian countries' greatest administrative deficiencieswere at the middle- and lower-management levels. Thereseems to be a chronic shortage of administrators capable ofof managing and implementing programs. Administrative per-sonnel shortages include planners, managers, financial andaccounting personnel, and trained extension agents. In thepast, this deficiency was not so apparent or critical becausethe expertise needed was supplied by the donor through anexpatriate. This practice is new resisted by the Sahelians
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because the" want to participate more actively in their owndevelopmen-

Sahelian officials do not generally agree that there
are shortages of capable government administrators. OneMalian official, for example, states that there is a sur-plus of trained administrative personnel in Masi. Theseofficials will likely identify the lack of trained techni-ciaiis such as agronomists, geciogists, engineers, hydrolo-
gis;ts, range and livestock managemert experts, marketing
advisors, and forestry specialists. Virtually all techni-
cal skills needed in an underdeveloped country are neededin the Cahel.

The shortage of trained technicians is worsenee theuse of technicians as administrators. S helian stude . st.nt
abroad are usually trained as technicians rather than adminis-trators. However, to satisfy their countries' admAnistrative
needs, technicians often become administrators after workinga few years in their technical fields. Many technicians arenot using their skills, and many administrators lack adminis-trative skills.

For example, there are only 10 native physicians inthe entire country of Upper Volta, and 6 are in administra-tive positions while 4 actually practice medicine. A similarsituation exists in veterinary medicine, where out oc 18trained veterinarians in Upper Volta, only 1 works as a
veterinarian; the rest are administrators.

Host government structural weaknesses

Personnel problems are frequently compounded by theorganizational structure of the Sahelian governments. Thegovernments' structure is similar to that of the former
colonial governments. When the Sahelian countries becameindependent, nationals were moved into the positions for-
merly occupied by the colonial bureaucrats with very fewchanges in the ministries' organizatior,. Government busi-ness often must pass through many channels before any deci-sion is made. Frequently business matters reach the top of
a ministry before a decision is finally reached.

Strategies employed to address
personnel and structural constraints

The primary strategies used in the Sahelian countries
to address the need for more administrative and technical
skills include:
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-- Increasing the use of university or technical
training incountry at such institutions as the
Veterinarian Science Institute; the Polytechnical
Institute in Senegal; the Malian University Live-
stock Agricultural Training School, supported by
the African Development Bank; the Malian Institute,
supported by UNDP in Mali; and the National Educa-
tion Institute in Upper Volta.

-- Sending qualified Africans abroad for technical
or university training.

-- Redesigning the primary and secondary school
curriculums to relate more to the needs of the
general population in the Sahel.

-- Providing training in administrative skills on
a somewhat limited seminar basis by the Pan
African Institute. The seminars have centered
on practical midlevel instruction, without a
fixed curriculum.

-- Training technicians and lower-level operators
through a training component in virtually every
development project being designed and implemented.
Training is being requested by the Sahelians and is
seen as a vital, necessary element of the project.

-- Relying on expatriates to provide technical
assistance and to administer development pro-
jects. Although not a desirable alternative,
expatriates are prevalent because of the skill
shortages. Expatriates are expensive; contracted
U.S. personnel in Upper Volta can cost more than
$100,000 a year a person. In Senegal, the cost
of an expatriate technician is estimated to be
seven or eight times more expensive than a compar-
able Senegal technician. The use of expatriates
deprives Sahelians of opportunities to obtain
needed experience, which further retards the
country's development. In addition, expatriates
di not always understand or take into account
cultural constraints and are not fully familiar
with the relevance of certain development concepts.

--Instt!tuting certain government reforms. Rather
than direct changes to existing ministries, re-
gional or commodity development organizations
have been created and used to make administrating
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development assistance more efficient. These
organizations (1) are usually quasi-governmental,
(2) have their own budgets, and (3) operate semi-
autonomously from ministries. They are generally
geared for a particular region, type of development,
or commodity.

The Club's synthesis report on human resources outlined
a strategy for addressing the improvement and expansion of
trained administrative and technical personnel in the Sahel.
This strategy calls for redesigning the existing education
and training systems and institutions. The report recom-
mended that the strategy:

-- Harmonize various training schemes.

--Appraise existing training institutes.

-- Adjust the training curriculum in line with Sahelian
evolution.

--Orient training development to all levels.

Along these lines, AID signed a grant agreement with
the International Labor Organization, which is assessing
training needs in the Sanel. The study is intended to
rapidly compile existing information on the supply and de-
mand for training on a country-by-country as well as a
regional basis. The study will provide AID and other Club
participants with essential information to plan systematic
training programs over the next 4 to 5 years. It will em-
phasize middle- and high-level training needs in the princi-
pal sectors covered by the Club's working groups and should
provide relevant information on the numbers of qualified
candidates available to receive training.

Inadeguate roads

Sahelian countries have many physical infrastructure
weaknesses. The lack of adequate roads in the Sahel is
a major barrier to development. Many areas of the region
are almost inaccessible, and the few existing roads often
become impassable during the rainy season. Inadequate or
nonexistent roads generally were viewed by donors as well
as Sahelians to be the most c itical structural weakness.
Only in western Senegal have enough roads been constructed
to cause instead an emphasis on dams or irrigation system
projects. Even Senegal, however, lacks roads along its
inland borders and in the entire eastern area.
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In Upper Volta and Mali, transporting goods or commodi-
ties in or out of these countries or even from one part to
another is difficult due to poor roads. The UNDP Resident
Representative in Upper Vol· said ther) was not a food
deficiency in Upper Volta i, the worst years of the drought
but a lack of means to move food to needy areas.

Transportation problems worsened in Mali and Upper
Volta because they are landlocked. Both countries have
some access to port facilities in neighboring countries.
However, the long distances to the ports make transporta-
tion slow and costly. When commodities cannot be trans-
ported far because transportation is uneconomical, farmers
have no markets for their commodities.

Officials in the Sahel cited many other economic and
social problems associated with the lack of roads, such as
an extremely short vehicle life, time lost in traveling, and
the difficulties of uniting and developing areas when the
people are physically isolated.

Strategies addressing transportation problems

There is general agreement that adequate roads are needed
in all the Sahelian countries for increasing their ability
to absorb funding. However, very little information was
available on specific strategies needed to address the road
problem. In effect, the only strategies identified by offi-
cials were 'a road should be built from here to there," or
"we are building a road here," and similar generalities.

We noted that th? following transport strategy was
in the Club's synthesis report:

-- In the short term the Sahel needs to upgrade and
maintain the existing roads, which entail urgent
actions to protect the existing structure. In the
short term a few new roads will be required to
support certain production programs.

-- In the medium term the Sahel needs to adapt its trans-
port network to agricultural development needs. The
main concerns are (1) connecting isolated production
zones with commercial circuits, (2) building new
roads and rural access roads to complement the new
irrigated areas and the newly opened lands, and
(3) adapting the network to the present flow of
traffic.
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--In the long term the Sahel needs to restructure itsroads to focus more on trade within its countries.

The report concluded that the present roads fragment,and therefore weaken, the Sahelian market and potentialinternal supply systems. The roads facilitate the importof manufactured gcrds from many non-African countries tothe Sahel but make inter-African trade very difficult.The Sahel transport system can be used as a limited develop-
ment tool. However, the network is an outgrowth of thecolonial period and is generally designed to complementFrench commerce. The system is not very effective today
in promoting economic cooperation for the Sahel.

The Club synthesis report also states that there isa need for an East-West heavy transport artery linking theSahelian countries with each other, opening markets, andincreasing access to the sea for the landlocked countries.The report states that a study of such a system shouldbe started soon so that the related engineering work couldbe completed before the end of the century.

In February 1978 AID said additional road studies hadbeen completed; a report, "Road Maintenance DiagnosticStudy for the Sahel," was recently published. We have notanalyzed this report, which was prepared for the Club'sTransport and Infrastructure Working Group. It focuseson the formulation of a 6-year road maintenance program inthe Sahel.

Limited financial resources

Sahelian countries have limited financial resourcesto fund needed projects and to maintain the projects. Manydonor and Sahelian officials view financing of recurringprojects and local investment costs for externally supported
projects as serious barriers to development.

Although donors' policies vary considerably, oftenexternal development aid covers only the foreign exchange
portion of project costs. The recipient has usually beenasked to pay for the local resources associated with theinitial investment (labor or locally produced inputs) andinvariably must absorb the recurring costs, such as main-tenance and operation, of the project. A small number ofprojects and a small amount of required domestic fundingallowed this system to function acceptably This systemassured that the recipient cont-ry was invulved and had a
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stake in the success of the project. It also enabled exter-
nal donors to give their limited resources to a few needy
countries.

However, when there are a large number of projects re-
quiring a lot of foreign aid--which appears to be the long-
range intention for the Sahel--the local cost to the recipient
can be enormous. This situation can impede those recipient
countries which have limited financial resources from fully
supporting the local costs of the projects.

A working paper, "Foreign Aid and the Domestic Costs
of Sahel Development Projects," written by a team of AID
contractors, was prepared to describe a possible technique
for analyzing recurring costs and their implications. In
the paper an illustration was used which simulated a $10
billion investment program with expenditures spread equally
over 10 years. Although the examples given were not in-
tended to be definitive or empirical, the resulting levels
of local investment and recurring costs were immense. For
example, $6.8 billion would be needed to cover local in-
vestment and recurring costs over the first 10 years for
a $10 billion investment program. The authors placed these
figures in perspective by noting that the combined gross
national product of the Sahelian countries was only about
$3.2 billion and government revenue was $483 million in
1974. Therefore, thoe sum of the average annual local invest-
ment costs and the average annual recurring costs required
by the illustration was 1.4 times the 1974 government
revenues, or 21 percent of the Sahel's gross national pro-
duct for that year. Although these projections are not
exact, the implications of such a situation suggest that
the donors need to explore alternatives to the Sahelian
countries' assuming such large local investment and re-
curring costs.

Strategies being used to
address limited financial
resources constraints

The Sahelians have taken certain actions to address
limited financial constraints. These include

-- encouraging foreign private investment,

-- promoting export of local goods and commodities,

-- imposing some import restrictions,
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-- encouraging domestic product ion providing substitutes
for imports, and

-- developing new cash crops primarily for export.

Experts also are examining the problems caused by the
general requirement that Sahel countries finance the local
investment and recurring costs of development projects.
Donor and Sahelian authorities hope to find practical alter-
natives co the present cost requirement, which the Sahelian
counthies %ill be able to satisfy in the immediate future.

OPINIONS EXPRESSED REGARDING
CONSTRAINTS AND STRATEGIES

Both Sahelian and donor officials stated that Senegal,
Mali, and Upper Volta can effectively absorb more assistance.
Most officials believe, however, that the extent to which
more assistance can be effectively absorbed depends on
the mix of projects. Many officials believe that increases
in assistance can be absorbed easiest in the form of large
infrastructure projects. Ideally, such assistance would
be grant assistance with donors assuming a portion of the
local and recurring costs. Officials generally agreed
that infrastructure projects require less administrative
effort from local officials and fewer technical counterparts,
and that local governments will be more inclined to support
these projects after external assistance has ended. These
officials also reiterated that such projects are severely
needed and will serve as the basis for other forms of devel-
opment.

Some donor officials said that rural development pro-
jects have been difficult for the Sahelian countries to
absorb. The management oversight required is frequently
disproportionately large for the size of the project. Also,
the local governments have difficulty providing the techni-
cians required because of

--lack of trained local personnel,

--inability tc v additional salary costs, or

-- resistancr rtig placed in remote outlying areas.

Officials pointed out that (1) rural development
projects often take decades to produce any great changes
and (2) local governments have tended to drop such projects
after donor support ceases or during difficult economic

45



periods. Yet rural development projects are generally
recognized as important means for external assistance toreach the poorest people in the Sahel.

CONCLUSIONS

The ability of the Sahelian countries to effectivelyabsorb considerable amounts of external development assis-
tance for a long time--and thereby increase their capacityto .,ore effectively achieve future growth--is crucial for
Sahel development. Even if comprehensive, integrated, andsophisticated planning processes are developed to define
specific development needs and detailed projects, effortswill not be successful or lasting unless the constraints
are conscientiously, adequately, and continually addressed.

We recognize that strategies are being developed andstudies undertaken which begin to address these constraints
or attempt to measure their impact or magnitude. Such
studies include the AID International Labor Organization
study and the local and recurring cost inquiry. These
studies are necessary first steps and further efforts shouldbe encouraged and pursued. But beyond strategy formulation
and studies, projects should be designed to maximize improve-ment of the region's limitations. Also, AID should establish
common approaches among donors for addressing the various
constraints in the Sahel.

RECOMMENDATIONS

We recommend that the Administrator, AID, insure thateach of its assistance projects in the Sahel:

-- Trains individuals to alleviate the region's lack
of skilled administrative and technical personneland to help insure continuity of the development
process.

-- Includes a stipulation clearly stating the extent
that AID will finance recurring investment costs
and establishes a timetable which specifies when
the recipient must absorb this financial respon-
sibility.

--Considers the need for local cost financing and,
where justified, provides it.
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We also recommend that the Administrator encourage
other donors, countries, and organizations participating
in the development process to apply these principles
in regard to training and local and recurrent investment
cost financing as used by the United States.
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CHAPTER 6

UNITED STATES' PROGRAM AND SDP--

THEIR RELATIONSHIP

Since the mid-1970s, AID's bilateral programs in the
Sahel have been operating in food production, livestock
production and marketing, and health and human resources.
The Club considers these sectors integral to the Sahel's
development process. Therefore, AID's policy is to actively
support the Club and participate in its establishing long-
range strategies for Sahel development.

Under that policy AID's ongoing reqular bilateral
projects, which are consistent with the Club strategies,
are to be phased into SDP. For instance, 10 of the
22 projects for which funding was reauested for SDP in
1978 are continuations of 1977 regular bilateral projects.
Additional regular bilateral projects are being considered
for shifting to special funding in 1979.

After 1980 most of AID's regular bilateral projects
in the Sahel will be focused on the same sectors as the
Club. However, some projects will remain outside the
Sahel funding account, such as regional Projects which
provide linkage between Sahelian countries and neighboring
countries like Ivocy Coast, Ghana, Togo, Benin, and Nigeria.

As stated on page 9, the development strategies pre-
sented at the Ottawa meeting were accepted by Club members.
However, these strategies were not precise enough to assure
immediate formulation of an overall development proqram
which, when implemented, would achieve food self-sufficiency
in the Sahel.

PAST AND CURRENT U.S. ASSISTANCE

The United States began providing bilateral assistance
to Chad, Mali, Niger, Senegal, and Upper Volta in 1961;
Mauritania in 1958; the Gambia in 1956; and the Cape Verde
Islands in 1975. Cumulatively through September 30, 1977,
U.S. assistance, including food made available under Public
Law 480, was valued at about $475 million. However, most
of that aid--$306 million--was provided following the great
drought of 1968 to 1973. Almost two-thirds of the aid
since 1973 has consisted of emergency food supplies and
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special drought relief projects. As of September 30, 1977,
$25 million of the $306 million programed after the drought
remained unspent.

The following summary table shows the total U.S. assis-
tance planned for the Sahel as presented to the Congress
for fiscal year 1978.

Public
Regular Law 480

Program Total programs __rojections SDP

------------ (millions)-------------

Food and nutrition $65.4 a/$26.5 $15.1 b/c/$23.8

Population planning 0.9 0.9 - -

Health 6.3 3.7 e/ 2.6

Education and human
resources 7.2 3.2 - 4.0

Rural roads 6.0 - 6.0

Ecology 2.0 - 2.0

SDP planning 11.6 - 11.6

$99.4 $34.3 $15.1 d/S50.O

a/Includes $2 million programed for Sahel reqional activi-
ties started in previous years.

b/Includes rainfed and irrigated agriculture end livestock.

c/Includes AID's estimated fiTst-year costs of $5 million
attributed to the recently negotiated SaheL Crop Pro-
tection Program.

d/Includes $200 million authorized for SDP on a multiyear
basis and $50 million appropriated to remain available
until expended.

e/Includes work on environmental factors contributina to
endemic diseases and nutritional deprivation.
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FUTURE U.S. ASSISTANCE

Over the next 5 years, AID is principally concerned
with using existing methods and technology for crop pro-
duction, protection, and storage in developing the Sahel
region. During 1978 to 1982 AID will consider various
ways to develop rainfed agriculture, range management, and
livestock production along with feeder road and health care
proqrams. However, nearly all future aid is in the early
project design stage,

As its initial effort in developing AID's 1979 country
program, AID missions in the Sahel proposed projects esti-
mated at approximately $150 million. The missions proposed
continuing to fund a mixture of training, institutional,
and r search projects in the human resource, agriculture,
livestock, and health sectors. The proposals represented
few newly innovative U.S.-financed projects. They are
generally efforts to overcome specific constraints to
improving agricultural production and health delivery
systems in the Sahel.

For 1982 to 1990 AID sees U.S. assistance being di-
rected at (1) extending farm production throughout Lie Sahel
in conjunction with developing an adequate and equitable dis-
tribution of improved farm services, (2) developing extensive
storage facilities, crop protection services, and marketing
systems, (3) promoting programs to improve commercial sales
of livestock and management of range resources, (4) con-
tinuing to expand education, training, and health programs,
a 1 (5) promoting family planning.

By 1990 a number of Sahel water basins--Senegal River,
Niger River, Gambia River, and Lake Chad/Logone River--will
be developed. AID believes that some large irrigation
development will be underway. It feels that over a long-
term period, the institution building, training, and re-
search projects, undertaken before 1990, will contribute
heavily toward economic growth and food self-sufficiency.

In October and November 1977, AID evaluated its
originally proposed 1979 AID country programs and projects
to reduce differences between AID's SDP and Club strategies
to achieve food self-sufficiency in the Sahel. Each AID
mission in the Sahel was required to review Club strategy
documents and analyze the

-- relationship of Club sectoral strategies to AID
programs proposed by 1979,
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-- contribution of current anrd orooosed An DProiects
to the Club sectoral qoals, and

-- integration of AID and other donor rroqrams.

Teams of specialists from AID headquarters In Washington
and AID's regional development office in the Ivory Coast
visited the missions to assist in the strateav analysis
and preparation of country statements on U.-. nroqram
strategy.

We do not know the final imoact of that inhouse revie'w
upon AID's later SDP proqrami,1 l. However, the review tried
to (1) provide a fuller understanding of how actual assist-
ance flows into the Sahel relate to Club proqram strategies
and (2) develop concepts for AID's 1979 SDP report to the
Congress. There was a general consensus that AID's 1979
proposed projects and much of the assistance provided by
other Club donors were consistent with the broad Club
strategies. Yet, AID programing officials at overseas mis-
sions were not qualified to suggest projects which were
fully integrated with the overall SDP. The SDP Programing
process had not yet produced a full range of Project pro-
posals in a form and substance useful to AID prooramers.

This review implied that the sector strategies oro-
duced by the Club and CILSS did not adeauatelv consider
the complexities involved in project design and implementa-
tion. Also cited was the danger of moving ahead too fast
given the limited ability of the Sahelian countries to ab-
sorb large amounts of development aid. In addition, much
more consideration should have been given to the socioloqi-
cal changes implied in the Club and CILSS strategies. This
latter point was also seen from the view that the Club es-
tablished strategies in terms of national production targets
instead of targets for satisfying individual needs.

At selected AID missions in the Sahel which we visited
between August and November 1977, SDP, the Club, and CILSS
were viewed favorably by mission and embassy officials.
They saw SDP as a new source of financing and providing
increased levels of AID country Programs. Thus, thev
perceived an increased management responsibility at the
missions. However, they did not foresee any large immediate
changes in the type of AID projects they have been manaqina.
Officials also expressed concern about the past difficulties
in recruiting qualified French-speaking Americans to imple-
ment and manage U.S.-financed development project, in the
villages of the Sahel.
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FOREIGN ASSISTANCE ACT_ THE
CONGRESS, AND INFRASTRUCTURE
DEVELOPMENT IN THE SAHEL

The role of infrastructure in SDP is very important.
SDP recognizes the need for the long-term development of the
river basins and the corollary need to establish the infra-
structure essential to effective development.

One of the major long-term development opportunities
in the Sahel is the major river basins of the Senegal, Niger,
and Volta Rivers. This development would involve construct-
ing major dams and large-scale irrigation in conjunction
with agriculture development projects. On the other hand
development is Lindered by a shortage of basic physical in-
frastructure, such as indequate roads.

AID, however, doubts its ability to participate in
financing n.ajc¢r Sahel projects. AID also has reservations
abojut financing major road projects. Officials believe the
projects are inconsistent with the congressional mandate of
insuring that projects are aimed at the poor majority.

In authorizing $200 million for the initial U.S. share
of the Sahel development effort, the Congress has allowed
AID to participate in infrastructure projects to a limited
degree.

AID's General Counsel ana'yzed the legislative history
of the Sahel legislation, includina the language contained
in the fiscal year 1978 Conference Report. It concluded
that while there were some problems of interpretation, the
authorizing legislation can be construed as granting author-
ity for the United States to participate in financing a
"fair share" of SDP infrastructure. The General Counsel
also noted that the Conference Report invited a dialogue
between congressional committees and AID regarding the (1)
amount of infrastructure contemplated under the total SDP,
(2) kind of capital activities to be developed, and (3) role
of the United States in such activities.

CONCLUSIONS

The international efforts to develop an overall SDP
have resulted in a broader range of knowledge for achievina
food self-sufficiency and improving economic and social
conditions in the Sah,!i. However, the combined efforts for
developing an operational SDP are only beginning. Much
additional refinement of broad sectoral strategies and the
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association ot those strategies witn individual cr r.:rv re-
sources and needs are required. Untli an operationa SOPis developed, the assurance that available internal n; ex-ternal resources are being used effectively will remain 'ur-
certain.

AID, for instance, is carrying out a 1978 prooram andproposing another for 1979; both are generally consistentwith the Club's broad strategies. However, there is no exist-
ing strategy or criteria assuring that the $99? -llion AIDprogramed for 1978 and the amounts proposed for 1979 will befully complementary to the detailed projects of the SDP
planning process.

Since the momentum of international efforts to attainfood self-sufficiency in the Sahel is well underway, we be-lieve AID should set an example by not committing large Lums
of funds to projects which may not represent the most effec-tive way to achieve the program anAl. The overall effort toexplore problems aaid developmen:t strategy should continue
with AID's assistance. H)wever, AID should carefully examinethe funding of U.S. projects already underway in the Sahel
and the newly proposed projects with a view toward timingthe orderly incorporation of the U.S. program with the over-
all SDP.

AID seems unsure of how it can effectively participate
in the major infrastructure development opportunities inthe Sahel. In our opinion, fer 'ffective development in theSahel, the major infrastructure prcblems must be remedied.
Also, some of the region's more promising development oppor-tunities should be taken advantage of.

The need to clarify AID's; role concerning infrastLuc-
ture in developing countries ias been recognized in the
proposed revision to the foreign assistance legislation,
introduced in the S'nate on January 30, 1978 (S. 2420).
The bill clearly outlines the importance of basic infrastruc-
ture, such as marketing facilities, rural infrastructure,
rural utilities, institutional Development, and transporta-
tion and communications systems to the develoDment process.
Enactment if these or similar legislative proposals would
clarify AIl s authority for financing infrastructure projects
and allow .t to participate more eLfectively in the develop-rent process in the Sahel.
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RECOMhENDATIONS

In developing the composition of U.S. assistance pru-
grams foL the Sahel for fiscal year 1979 and beyond, we
recommend that the Administrator, AID, inzure that the U.S.
programs are consistent with overall SDP and complement
donor programs. We recommend that he consider the absorp-
tive ability of the individual countries and the entire
Sahel region. In doing this, the Administrator, AID, should
time the beginning of new proiects so that the projects can
be effectively phased into the overall SDP.

We also recommend that the Administrator, AID, inform
the Congress of the (1) amount of infrastructure contem-
plated under SDP, (2) priority and potential of these
projects, and (3) role of the United States in such activi-
ties.
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CHAPTFI' 7

MUCH STUDY--NOT ENOUGH DEVELOPMENT

The increase in commitments in the Sahel from 1974
to 1977 demonstrates the continuing concern to assist
and rehabilitate the least developed, poorest nations.
Yet there is some concern that much of the effort has
not been fully productive and that more attention should
be given to action rather than research studies.

Research and studies have been a major Dart of AID's
development assistance efforts in central and western
Africa. "' addition to AID's regular research and study
activities in the Sahel, the Congress appropriated $5
million under the African Development Program in fiscal
year 1976 for continuing studies, research, and plannino
activities for the Sahel. Under this nroqram, AID awarded
15 contracts to American universities, private and inter-
national organizations, and Sahelian novernments to under-
take studies and projects along the lines oroposed for ODP
and presented to the Conqress in 1976. AID programed another
$3.5 million for project design activities in fiscal year
1977 to fund research and study activities.

AID considered the studiez started in fiscal year 1976
and continued in fiscal year 1977 necessary to provide the
preliminary information and data vital to lona-term develop-
ment. AID also plans to finance a S5.5 million nroject in
fiscal year 1978 to establish an analytic data base for
identifying investment opportunities which are necessary for
sound program design and implementation.

MAJOR STUDIES OF DEVELOPMENT STRATEGIES

Along with numerous other donors, AID completed studies
during the same time frame which determined the Sahel's lona-
tern development needs. Among the first of these studies was
the Massachusetts Institute of Technology's "Framework for
Evaluating Long-Term Strateqies for the Development of the
Sah'l-Sudan Reqion' funded by AID. Other studies included
the U.N. Sahelian Office's "An Approach to Recovery and
Rehabilitation of the Sudano-Sahelian Region," the Inter-
national Bank for Reconstruction and Development's "World
Bank Approach to Economic Development of Sahel," the IT.M.'s
Food and Agriculture Organization's "Perspective Study of
Agricultural Development in Countries of the Sahel Area,"
UNDP's "Progress Report on the Drought-Stricken Reoions of
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Africa and Adjacent Areas," the Centre for Research on
Economic Development's "Recent Economic Evaluation of the
Sahel," and reports of various French agencies. AID con-
cluded:

"These studies all suggest the necessity of
planning for the Sahel as a single economic
entity, including the Sahel's vitalities to
contiguous territories, especially those along
the coast. Furthermore, the major studies all
support, subject to more precise definition,
the declared long-term objectives of the
CILSS: food self-sufficiency in the context
of accelerated, economic and social develop-
ment. The major studies are also unanimous
in respecting the long-term nature of the task
(20-30 years). These studies assume that the
comprehensive character of the Sahel orogram
will necessitate an integrated development
.n which agronomists, river basin engineers,
educators, health specialists, and otter
specialists must work together. It iE ex-
pected that no single donor can provide the
level or even the type of assistance which
are required."

An analysis and synthesis of these studies were also
carried out by the Organization for Economic Cooperation
and Development. According to the Organization, the studies
reviewed the possible strategies in the areas of (1) tradi-
tional nonirrigated crops, (2) irrigated crops, and (3)
animal husbandry achieving a new agriculture livestock
balance. In these three areas t:he studies concluded that
many constructive actions could be taken.

These studies also concluded, as indicated by the
Organization, that the Sahel region could reach food self-
sufficiency within the next 20 to 30 years. Actions toward
this goal should be:

-- Large scale rather than piecemeal because they
should affect the majority of the populations.

--Diversified to take into account different climatic
and soil characteristics in the region.

-- Cautious because dry-land farming and its techni-
ques are adapted to a difficult environment.
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To also assist and rehabilitate the Sahel, numerous
international bodies studied problem areas in the Sudano-
S-helian region.

Date ofSector International body report

Agriculture U.N. Sahel Office Nov. 1973Education U.N. Educational, Dec. 1973 and
Scientific and Feb. 1974
Cultural Orqanization

Energy U.N. Mar. 1974Foreign Trade U.N. Conference on Nov. 1973
Trade and Development

Human Resources International Labor Feb. 1974
Organization

Industry U.N. Industrial Devel- Dec. 1973
opment Organization

Livestock U.N. Sahel Office Nov. 1973Meteorological and World Meteorologist Jan. 1974Hydrological Organization
Services

Mining U.N. Feb. 1974Public Health World Health Dec. 1973
Organization

Social Institutions U.N. ;~ar. 1974Telecommunications International Tele- Jan. and
communications Union Feb. 1974Tourism U.N. Sahel Office Apr. 1974

Transport U.N. Nov. 1973
International Bank Apr. 1974
for Reconstruction
and Development

Water Management U.N. Nov. 1973

STUDIES THAT DID NOT
LEAD T6WARD SOLUTIONS

Some development officials fear that many studies havenot led to any development. For example, the LivestockTeam noted that the Sahelian countries did not have theamount or quality of information to evaluate the extent
livestock production can be developed without causing over-exploitation. Much of the information made available from
pact research and study activities is not effectively usable.The information is often incomplete and limited to a smallnumber of irrelevant themes.
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The Livestock Team unanimously agreed that (1) past
studies did not provide c)mplete knowledge of the livestock
production problems, (2) more complete information of the
natural resources was vital, and (3) SDP objectives could
be achieved by closely associating research and action.
Some Sahelian officials, however, were concerned that long
periods of studies could delay concrete actions.

In Mauritania, AID is financing five separate studies
directed toward working out development strategies. These
studies are centered on personnel, employment, rural sector
assessment, health, and renewable resources analyses. Ad-
dressing these AID efforts, Mauritania officials said they
did not want additional academic studies but comprehensive
ones that could be directed toward development action.

The issue of research studies appears to be equally im-
portant to AID. AID is also concerned that the (1) proposed
studies are too academic, (2) they are financing too ambi-
tious projects, and (3) Mauritania may not participate fully
in these studies.

STUDIES BEYOND THE SAHELIAN'S CAPABILITIES

Certain development officials are also apprehensive
that some research and study activities are far beyond the
capabilities of the Sahelian governments.

AID awarded a $519,880 contract in fiscal year 1976
to a private organization charged with providing Mali with
basic information. This information was to be on the soil
and vegetation resources of specific land areas for (1)
planning, designing, and implementing an extensive grazing
project and (2) providing baseline data on soil and vegeta-
tion resources for use in evaluating the ecological impact
of the project. The contractor and Malian counterparts
worked on the contract between May 1976 and February 1977.
During this period AID provided technical liaison and logis-
tical support.

In February 1977 the contractor presented a final
report to the Malian government and AID. Various aspects
of the report concerning cartographic presentation, accuracy,
validity, analysis, and interpretation were questioned by
Mali. AID then reviewed the report to determine if the con-
tractor had satisfactorily fulfilled contract requirements.

The field review team determined that the report was
generally below acceptable levels and did not reflect the
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situation in many aspects. However, it also concludedthat Mali did not fully appreciate the ecological anDroach
to resource inventory and evaluation and its usefulness in
rangeland planning, development, and management. Without
additional training in rangeland resource planning develop-
ment and management, the Malians may not be able to fully
utilize outputs of the completed resource inventory and
analysis.

CONCLUSIONS

The studies performed so far sugqest the need forcoordination among development institutions and for better
direction over the research effort.

Generalized studies of the broad development problems
in the Sahel have been made by the World Bank, the United
Nations, AID, and others. Many of these analyzed similar
problems and issues and reached the same basic conclusions.
Despite the need for sound information as a basis for
planning, some of the studies have not been fully produc-
tive. For example, the Livestock Team discounted the use-
fulness of previous studies and suggested the need for a
series of additional studies to provide a base for develop-
ment planning.

We believe there is a need for more coordination among
the donors and Sahelian governments to guard against making
unnecessary duplicate studies. Also, there is a need to make
future studies or research more active and to avoid using
sophisticated methods which cannot be used effectively by
Sahelian governments.

RECOMMENDATIONS

Accordingly, we recommend that the Administrator, AID,'.rk collectively with the international community to limit
future research and study to studies needed to supplement
existing ones. Nonproductive studies should be eliminated,
and research actually performed should result in effective
follow-on development. Such actions should include:

--Capitalizing on existing studies and research to
obtain maximum utilization of previous efforts.

-- Directing future studies toward specific problems
to obtain practical solutions.
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-- Coordinating study and research activities among
American universities, Federal agencies, founda-
tions, donor and host countries, private and inter-
national organizations, and financial institutions.

A0



CHAPTER 8

SCOPE OF REVIEW

We reviewed the legislation pertinent to U.S. participa-
tion in the evolving SDP. We accumulated and reviewed data
relative to (1) the formulation arid operations of CILSS and
the Club, (2) AID's activities for assisting the Sahel, and
(3) the participation of external donors, including the
United States, in the overall assistance efforts in the
Sahel. We held discussions with AID officials and, in the
United States, obtained data from officials of certain in-
ternational organizations, American universities, voluntary
agencies, and western African regional organizations.

During August through November 1977, we visited the
Sanel countries of Senegal, Mali, Upper Volta, and Niger. We
obtained and reviewed pertinent data, observed selected devel-
opment projects and, talked with appropriate officials of the
United States, foreign national governments, international
and regional organizations, and other donors. During that
period we also visited, obtained data, and talked with appro-
priate officials of the Secretariat, the Club in Paris, France;
the U.N.'s Food and Agriculture Organization and U.S. mission
to the Organization i. Ronme, Italy; and AID's West African
Regional Economic Development Services Office in Abidjan,
Ivory Coast.

Our work was directed primarily toward (1) examining
AID's efforts to carry out the congressional mandate to
develop and implement a long-term, multidonor, multirecip-
ient program for the Sahel, (2) identifying problems and
constraints facing the success of those efforts, and (3)
understanding the interrelationship of Sahelian national
governments, CILSS, the Club, West African regional organi-
zations, and donors in developing the Sahel.
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LL

oZ<

2

z J
LU

LaU

,,>,

0
rru

z~zI-

z

LU.I 0 ~ ~

~~~~~LU ~~~~~~~~~~~~~~~~U

4~~

z 4

z:

W

LLI~

_j F- "~'z '
LUJ

-Z -

I / /

U ' o
- 0

LU 

w W ..I - …

r2I - . .

UJ o-

U)~ ~

w

U. 6

LUC

LU C

2 z~ 

.4 z

62



APPENDIX II APPENDIX II

MEMBERS OF THE PRODUCTION AND INTEGRATING TEAMS OF
THE CLUB DU SAHEL

RAINFED IRRIGATED
LIVESTOCK AGRICULTURE AGRICULTURE FISHERIES

Mali Chad Senegal Mali
U.S. FAD O France | Canada

· Gambia * Niger * Canada * France
* Chad * France · Mauritania · CILSS
* FAO U.S. * IBRD · CEAO
* France * CILSS · UNDP * Germany
* C1LSS · UNDP · CILSS

FED * IBRD * FAO
* IBRD · Netherlands * WARDA
* Netherlands * U.S.
* Niger * Netherlands

HUMAN MARKETING
TECHNOLOGY RESOURCES & TRANSPORTATION & PRICE POLICY,

ECOLOGY ADAPTATION HEALTH INFRASTRUCTURE STORAGE

Care Verde Gambia Niger Chad Senegal
Switzend ermany UNDP CILSS FED

* France * Belgium * WHO * IBRD * U.S.
* Germany * Switzerland * UNESCO * Mauritania * Gambia
* U.S. * UNDP * UNICEF * France * Mali
* Canada * CILSS * NGOS * UNSO * Niger
* IBRD * Canada * France * Mali · WARDA
* Belgium * U.S. * CILSS ^ Canada * UNSO
e UNDP * Senegal · UNDP · FAO
* FAO * UNDP * Upper Volta

* U.S.

FOOTNOTE: THIS CHART DEPICTS THE ORGANIZATION AND COMPOSI TION OF THE CLUB DU SAHEL'S WORKING
GROUP AS OF MAY 30, 1977 SINCE THEN THE WORKING GROUW WAS REORGANIZED AND RESTRUCTURED
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APPENDIX III APPENDIX III

PRINCIPAL OFFICIALS CURRENTLY RESPONSIBLE

FOR ACTIVITIES DISCUSSED IN THIS REPORT

Appointed

DEPARTMENT OF STATE

SECRETARY OF STATE:
Cyrus R. Vance Jan. 1977

AGENCY FOR INTERNATIONAL DEVELOPMENT

ADMINISTRATOR:
John J. Gilligan Mar. 1977

ASSISTANT ADMINISTRATOR,
BUREAU FOR AFRICA:

Goler T. BLtcher Apr. 1977

COUNTRY DEVELOPMENT OFFICER, MALI:
Ronald Levin Nov. 1974

COUNTRY DEVELOPMENT OFFICER, NIGER:
Jay P. Johnson Nov. 1977

AREA DEVELOPMENT OFFICER, SENEGAL:
M. Norman Schoonover Sept. 1974

COUNTRY DEVELOPMENT OFFICER, UPPER VOLTA:
John Hoskins Aug. 1974

DIRECTOR, REGIONAL ECONOMIC DEVELOPMENT
SERVICES OFFICE/WEST AFRICA:

Miles Wedeman June 1974

(47139)
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