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1. The Government of Lesotho has informally supportci
the addition of a fourth and fifth yecar to the thknlgal
assistance coffort being provided by Planning Assistances:

Development of a project proposal describing the
work to be accomplished during that added period has
begun but cannot be completed hlLlout further govern-
ment inpute. '

2, Qffice space for the Food and XNutrition Coordinat-—
ing Office has been provided by the Government of

Icsotho.
tual program neceds and additional offices and a confer-
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However, the space is inadequate to meet even+
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13.  SBMMARY

The starting date for the Lesotho Nutrition and Planning Project
was October 1, 1976, although the country-based program began in March,
1977 with the arrival of a program advisor to assist the Government of
Lesotho in sctting up a coordinating office for food and nutrition o
projects. For the next year, until March 1078, work of the project :
was cntirely taken up with the cstablishment of the Food and Nutrition
Coordinating Office (FNCO), which is the secretariate for the Lesotho
Food and Nutrition Council (IFNC). Progress toward the establishment
of the FNCO was considerably slower than had been anticipated.

Because of delays by the Government of Lesotho in approving the establish-

ment of the FNCO and other start-up delays, the project was about ten .
menths behind schedule- by the end of the first year of in-country work. 2
By April 1978, howecver, the FNCO was staffed with a Directer, Deputy L
Director and Executive Officer.

There have been two major activities since the establishment of the
FNCO as a permanent unit of the government. They are as follows:

1) Coordinative meetings of government agencies and donor
representatives, and -

2) Planning and conducting the Secend Lesotho National Food
and Nutrition Planning Conference.

1) Coordinative Mectings

The FNCO has conducted 72 coordinative mectings during the year
(April 1978 to March 1979) with representatives attending from S1
organizatioms. Nineteen separate projects were involwved. These
projects all involve more than one mirnistry or organization, and are
either nutrition projects or are nutrition related.

2) The Second Lesotho National Food and Nutrition Planning Conference

The planning conference was held in three phases. Phase I, held
in Mafcteng in Nobember 1975, was to establish national goals and
strategies in food and nutrition. Phase II and III were boeth held in

Maseru in March 1979, Phase IT was to further develon the strategies
formulated in Phase I into projects with specific, measurablie objectives
and plans of work. Phase 11T was held just following Phase IT and was

held for the purpose of developing a coordination plan for the projects
that werce developed during the Phase 1I session.
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In the Phase II conference session, nineteen sceparate nutrition
related projects were planncd'durin“ workshop sessions. These work-
shops were all collaborative planning sessions with participation in
each workshop comprisced of all the units of government and private
organizations that will be reguired to support the projects.

14. EVALUATTION METHODOLOGY

Becausce of the relatively recent and intensive evaluation dene by
James Pines, this evaluation essentially drew upon the work or Mr., Pines,
especially in terms of problems, courses of action and recommendations.
In so far as input from FNCO is concerned, consideration has been given
to what might be seen as an update of the Pines evaluation and accemplish-

ments and developments after that evaluation. The approach has tended to .

be rather general, as the Pines report more than adequately expresses tha
state of the PAI/FNCO project in relationship to developmental goals.
(seec Attachment A, Nutrition Coordination and Planning in Lksoth by
James M. Pines, March 1979.)

15. EXTERNAL FACTORS

Governmental support and assistance to the project has been subst-
antial. However, the GOL is becoming increasingly constrained in its
ability to support its ongoing projects due to the centinuing aund
sizeable requirements from other donor projects which in themselves
require considerable govermment attention and assistance.

Be that as it may, the GOL is making the necessary effort. The
placement of the FNCO under the Cabinct is seen by all as the most
positive move that could have been made. This, coupled with the
cstablishment of a National Tood Management Unit, also under the Cabinet,
offers almost unlimited opportunities for FNCO to function as a national
nutrition coordinating body. It remains to be seen what effect the
recent 40% increase in the price of petrol will have upon FNCO's cap—
ability as a whole and, of coursc the GOL!'s (individual mxnxstrlbs's
ability to respond effcectively to FNCO's nutritional orchestrations.

16. INPUTS

Historically, therc have boen pon31derablb delays in the provision
of statf and the acquisition of office space for the FNCO. The
Director and Deputy Director of the FNCO were not assigned permanently
until Januery and February of 107>, rcspectively. The major reason
for the delay was the unexpected difficulty in establishing an office
vhich was to become a legal unit of the Lesotho Government. Appropriate
clearances through the government had to be acquired before the FNCO
could be established,
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Temporary office space was initially given to the FNCO within the
Central Planning and Development Office. Permanent office space was
allocated in April of 1978, although the space is not adeguate.
Currently, additional offices are under construction with funds being
provided by the government. However, the offices being constructed
will not completely fulfill the project demands,

The staff of the FNCO has grown from three professionals (in
addition to the PAT Advisor) to five during the current year,
Staffing, through the Lesotho Civil Service, has procecded smoothly
and has resulted in an excellently qualified staff,

Support from the Government of Lesotho has been very zood. Not
only has the staffing and equipping of the office been accomplished
efficiently and smoothly, but the government has been very responsive
in other areas as well., For example, in organizing the planning
conferences conducted by the FNCO, the government showed intercst and
support from the outset. The government has also indicated that
further training in overseas nutrition programs will be available *
during the year.

17. OUTPUTS

Progress toward the accomplishment of goals and objectives is
discussed in some detail in the Report on the Second Ycar, Food and
Nutrition Coordinating Office, which reported on the progress achieved
by the PAT grant (sec Attachment B),  In summary, the FNCO staff dev-
eloped goals, objectives and tasks in April 1978 to guide the work done
by the FNCO over the year. The progress toward the completion of those

goals and objectives has been on schedule, The summarized geals and

ObJCCthOS for the program year ending March 1079 werc as follows:

GOALS FOR 1978

1. To finalize with all due speed, all structural matters relat--
ing to thc establishment of the IFNC. These include final selection of
stalf, identification of permanent office quarters, appointment of
permancent Advisory Group and ministerial resource peoplce as well as
refinement of directive and response processes within the IFNC (between
Cabinet, FNCO and Advisory Group).

2. To work clesely with the Office Directer and starf in
cstablishing operational procedures and to conduct formal and/or
on-the-job training with all persennel to a level of self sufficicncy
in the techniques of policy development (preparation of policy packages
fer review by Cabinct), program planning and management, including
adwinistration of sccond generation roscarch, program monitoring and
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cvaluation, program coordination and technical assistance (i.e.,
planning/management assistance, conferences, and information
services).

OBJECTIVES FOR 1978

-~ Recruit FNCO staff
- Develop FNCO work plan for 1979 \
- Orient and train staff
-~ Determine FNCO office equipment requirements
- Plan for orderly GOL budget take-over
- Finalize Lesotho Food and Nutrition Council (IFNC)
organizational structure
~ Appoint Advisory Group members and identify resource
persons
~ Hold regularly scheduled progress briefings for the
Cabinet subcommittee
-~ Monitor all research/surveillance projects on food
and nutrition in Lesotho
~ Assess all Ministry/agency rcports and program information
on food and nutrition related issues
~ Conduct the Second National Food and Nutrition Planning
Confercnce with the whole IFNC
- Develop position papers on the importance of planning and
coordination
- Promote food and nutrition issues among decision~ makers
- Hold intcragency/infcrministry‘coordination meetings
18. PURPOSE
The project purpose, taken from the Year ITI and III project
document is "... to assist the GOL in cstablishing an institutionalized
mechanism for policy guidance and coovdination of all developmental
activities rclating to food and nutrition in Lesotho. The structure
and scope of operation of the coordinative mechanism is to be determined

by the GOL, with advice and support of the Project, and assistance is
to be carried out in such a way as to easure governmental status and
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support for thesc activities by Project end."

Current cxpectations are that the purposc stated in the Year IT
and IIT project document will be accomplished by the end of the project
pericd. However, it should be noted that the initial delays in start-
ing may have an impact on how thoroughly integrated the planning proced-~
ures used by the FNCO will be at project end. The use of the planning
process, specifically cellaborative pianning, is one of the essential
techniques for developing the coordination 01 food and nutrition programs.
It is difficult to predict, with almost a full ycar until the end of the
project, the extent to vhich the employment of the planning process will
be fully institutionalized within the management of the FNCO,.

19, GOAL/SUBGOAL

The goal of the project is "a nutritious diet for all citizens
of Lesotho by 1930."

As an overly ambitious goal, the attainment of such will not
occur by 1930 although, through this project, the establisluient of
an organization to assist in achieving this very desirable goal is
being accomplished through this project.

20, BENEFICIARIES

The immediate beneficiaries of the project are the members of
the Lesotho Feod and Nutrition Council who are trained in the techruida-
ues of food and nutrition. Howover, the ultimate aim of the project
is to increase the nutritional status of the Basotho through better
targeted and planned projocts.

The prospccts are that the members of the IIFNC, which includes
the Cabinet subcommittec, the FNCO staff, the FNCO Advisory Group and
the subcommittees in the Ministries, will, in fact, be much better
equipped te plan nutrition and nutrition related projects as a result
of the project. It is also probable that., even in the short term,
some increase in the nutritional status of some groups of people has
been accomplished through better food and nutrition program planning,
Dircct impact, however, will be very difficult to measure and will, in
any event, take years to accomplish.

21. UNPILANNED EFFECTS
There have been no unplanned effects which had an impact on the
rrojecct.

22, LESSONS TEARNED
Since the scheduled end of the project is still almest a year
avay, the majority of "lessons learned" are likewise almost a4 veavr
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away, It has been obvious that in organizing a coordinative mechanism,
such as the FNCO, its positioning within the government is very important.
The I'NCO is a Cabinet office and it is not within a ministry, This is
particularly important to ensurc that recommendations made by the FNCO,
and coordinative efforts as well, are accepted by the ministries, The
FNCQ, since it is a Cabinct office, carries the implied burecaucratic
support of the Prime Minister.

23. SPECIAL COMMENTS OR REMARKS
Attachments A and B should be referred to for claboration on any
points piade within this evaluation,

Attachment A: Nutrition Coordination and Planning in Lesotho (27 pages)

Attachment B: Report on the Sccond Year, Food and Nutrition Coordinat-—
ineg Office (03 pages)
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RECOMMENDATICNS -

1. USAID should view the PAI Project Proposal as a guide tc action,
s a hluearint of specific activities and exact results to he attanPu.

oo
Q
fasd
fu

2.,USATD shculd encourage PAT use of current expatriate consultants, :
desnite similarities to »ermanent staff, :

Chapter 11~ .
3, USAID should encourage FNIC nutritional review of AID-supported
agriculture, health, and other activities with nutrition consequencess.

Lhe USATD should, with PAI guidance, encourage GOL expansion of the .
FNCO staff, & postiows.

5. PAT should seek opportunities, with FNCO, to coordirate mlti-
sectoral projects, such as the UNFPA and World Bank activities now being
planned, bu! should not execute any of the activities directly, working
only through other azencies,

6. If ATD is sericus about nutrition in Lesotho, it should orenare
for continued eupport of FNCO and other nutrition-related activities for
many yvears to come, . :

apter ITI-

Te A'D/Q HSAID/I. E&é:n& and PAI should try to forrvet past history
and concentrate on utabllshlng new patterns of relatlonshlp consistent
with AID recuirements and PAI autonomy.

f. PAT should increase personal contact with AID staff, clear travel i
and unusual cxvenditures or activities well in advance, and submit a shori .
monthly renort, with copies of any documents roins to USAID/L, the RHDC,
and AID/W,

9. ATD/W, USATD/L, and the RHDO should clarify their respecti

ve
relationships and resnonsibilities with respect to the Nutriticn Project
:rd hP Grantee,
10.7GA0 criticism of PAI performance was generally accurate, but

Do“forwanae has improved and Q'D “ould not, at this late date, jecpardize
the Froject by penalizing the Gra ,tee
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Chapter V-

13, PAI shculd nay special attention to early detection and
resolution of grievances within FNCO, before they escalate and become
a threat to the technical assistance relationship.

1. PAT should make a special effort to prevare and supnort the
FNCO Executive Director for the forthcoming major cornference, since she
does not feel fully prepared, her performarce is critical for the Office's _
future, and many participants are skeptical about value of the meeting. ;

15. FNCO should focus on beinz of service to nutrition-related agencies, :
emphasizing practical help and minimizing special requests, to further .
credibility, reduce defensiveness, and prepare the way for eventual
joint pnlanning addressed to specific nutrition goals,

16, FNCO should gear requests for information to the svstems and
capacities of participating acencies, feeding back evidence to show that
the information has been nsed, and offering to help the agencies with
any nroblems raised by the requests,

3
.
!

.
{

17. USAID and PAT should begin discussions of Project extension
with each other and, tosether, with ™CO and the Government of Lesotho
offices involved in approval.

Chapter V- ?;

18, FNCO should analyze the National Mutrition Status Survey results
together with available studies and information on causal factors, to
develon a better substantive framework within which to make project
intervention choices.

19, DSB/¥ shenld send the latest draft Report of the Survey, all
tapes, runs and available raw data from it to FUICO immediately.

Chanter VI- “ :

20, PAT and FNCO should arrance more training sessions for key
staff of those ministries involved in nutrition planning and cocrdination,
to imnrove productivity cf routine work together, reduce defensiveness,
and institutionalize the common languare and apnroach of the 0ffice,

21, USAID should seek nutrition nlanning training opportunities
for key o=opnle outside ¥NCO, with ruidance from the Coordinating Cffice.

22, FHCO should improve substantive aspects ¢f the naticnal nutrition
planning process by emnhasizing goal-oriented linking of projects in
revicns and communities.
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Chapter !Il-

23, FNCO should improve impact of nmutrition coordination and nlanning
by urpging collaborative focus con geogranhical centers of malnutrition
and by giving priority to targetting of feeding programs on malnourished
children. -

2li. FNCO should work closely with FMU and non-governmental agencies
involved in food distribution to develop patterns and methods of
distribution more directly related to patterns of malnutrition.

25. FNCO should begin to move into svstematic review of nutritien
consequences in "non-nutrition" activities, after adopting a methodology
based on recent sources,

s



Nutriticn Plannine and Cecrdination in lesotho

This Rencrt reviews Plannine Assistance, Inc. (PAI) nerformance and

progress under Operational Program Grant AFR-G-1270, also known as the

AID Lesotho Nutrition Project (632-0066), The three-year Grant, signed

"in June, 1976 was extended to February, 1980 and given more funds by a
modification in February, 1979, brinsing total fundine to £ L05,000.

PAT is helping the Goverriment of Lesotho develop a structure for national
nutrition planning and coordination. It also provides teqhniﬂal ascsistance
in management of the planning,.

The present Review meets the Grant requirement for an annual evalu-
ation, is intended to assist AID in assessing a PAI request for £ £0,C00
more before February, 1980 and in considering ex£ensinn of the activity,
and responds to snecial recommendations for an evaluation made in 3AC
Audit No. 3-690-79-02, dated October 27, 1978. Althoush the Grant was
made by the AID/W Office of Private and Voluntary Cooperation (PDC/PVC),
USATD/Lesotho and the Africa Burecu also have monitoring responsibilities.
The evaluation responds to concerns of all interested AID offices,

Method

The evaluation methodology distinemishes carefully among a)PAT
execntion of activities, b) PAT manacement »nd relationships with ATD
and the Lesotho Governnent, ¢)The institutional results of PAT activities,
and d) The substantive nutrition vlanning and related cutcomes of the
activities, 6hapters follow the Scovne of Work given in State Cable MNo.

0L0E12 from Africa Bureau to the Mission, dated February 19, 1979,
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Reading, field work in Washinqton, New York Headquarters of PAI, and in
Lesotho, concentrated on assembling-the often-conflicting perceotions of
participants and observers regarding the chapfer toonics, followedlby an attempt
to distill, with reasonable objectivity, a balanced view of this unusually
controversial Project.

. The Evaluaticn does not assign suilt or assess blame, Tt seeks, rather,
to provide guidance for imoroving management and imnact of what is, despite
the problems, one of AID's oﬁtstanding nutrition planning'support activities,

Connie Collins, the USAID Regional Health Development Officer (RYDC) and
PAT resident Project Director Bob Learmonth provided imnortant help and
guidance during the work. Ms. Celestina Phafane, Director of the Lesotho
" Food and Nutrition Coordination Office (FNCO), algo coopérated in every way

and shared useful insights.,



I. Execution of Project Activities

The PAI Project Proposal, sugmitted in January, 1976 and in revised
form the following May, outlines an impresslve framework of goals and
related tasks intended to institutionalize nutrition coordination and
planning in Lesotho, To the first question of project evaluation, "Did
they do what they said thev would do ?," the answer is a qualified "Yes,"

Despite early delays beyond PAI control, that eliminated 1976 nrojected
summer activities, and st;ffing ﬁroblems that produced three project
directors and a five-month hiatus in less than three vears, the activities
have occurred with reasonable congruence to the proposal,

GOL delays in staffing the FNCO have 1limited scope and delayed some
activities, especially training, but the consisténcy between PAT!s unusually
detaiied proposal and what has actually hamoened comares favorably with
similar projects elsewhere, A letter from former PAT Project Director Chris
Thorne to the Gtovernment, though contrary to PAI policy and threatening in
tone, got thinzs moving finally., Reasonable people can differ about the
wisdom of such & letter, but it hardly merited the vigorous negative reaction
of PAT Headquarters that contributed to Thorne'!'s departure,

The Project Proposal and related Logical Framework must be viewed as
guides to action, not accurate predictions, under the best circumstances.

In a highly political institution-building project, flexible response
and sensitive unanticipated initiatives are critical to achieving geoals,

Good evaluation reauires more than counting "verifiable indicators" cf the

Lozical Framework, PAI falls far short on the indicators alone. The evaluator
must look at changing circumstances, cor.tractor response, and experience

¢lsewhere in assessing the auantity and quality of activities. On this basis,
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the contractof has, since the last evaluvation in Aweust, 1977, o»roduced
a Project Director who is assisting the FNCO effectively and as contem-
plated in the Project Proposal,

Little purpoce would be served by rehashing the checkerédvhistory
oreceding his arrival, which presents an unnleasant record of little credit
to PAT and not a lot more to AID. Unless AID/Washington, the Mission, and
PAT in both New York and Lesotho can rise above it, that history threatens
progress of the Nutrition Project which is, for the moment, on track,

The PAI approach, less clear in the Proposal than in discussion, also
militates against reljing too heavily on the verifiable indjcators. It
emphasizes "advising" rather than directing, siving maximum initiative to
nationals, and resisting the natural urge to take over in order to m2et
the numbers, Though often frustrating and sometimes violfited, the approach
permeétes the Nutrition Project. Learmenth works this way and, though
the approach may contribute to delays and small numbers, it is widely
accepted as more useful for institution-building than hishly directive
techniques. His constant references to "we,"‘meaning FNCO, and rare raising
of separate PAI identity, illustrate a style and relationship demenstrablv
more effective, in the long run, than the outside "expert." In Lecotho,
at least in FNCO, any other style would soén render the adviser unwelcomes.

The foregoing should not be understood as.a general endorsement of FAI,
Tt is, rather, a reassurance that, despite what has gone b=fore, the Crantee
is presently delivering thc competent orofessicnal services promised. An
information center exists and studies are proceeding, the nsxt vlanning
conference is imminent, training occurs in all contacts beiween expatriates
and naticnals, meetings with other acencies happen often, snd the small

PAT-FNCO staff cenerate activity remarkable for its size. Thcugh behing




schednle, "progreas in relation to specific tasks (Cable OLO612)" is
now satisfactory.

Two expatriate consultants, péid high local salaries (or low US) under
the Grant, are an outstanding bargain. Their continuous involvement makes
them seem like staff, but their assignments and work arrahgemehts meet the
customary indicia of consultant status. They work with nationals, fit in
unusually well, and help stretch the very limited staff resources available
in Lesotho,

PAT over-reacted during the Thorne departure and recovered slowly
during the Pollard visit and assignment of Learmonth, but has remained
faithful to the Project concept. If things get no worse than they are
now, future reéults will involve fewer PAI headaches for AID and will be

well worth the management time required,
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IT, Proeress in Relation to Goals and Obiectives

Nutrition coordination and planning may eventually contribute to
improved nutrition in Lesotho, as suggested in the Logical Framework
~0al, but not much by February, 1980, as also implied there, Tﬁe two=-
person FNCO national professional staff will continue to make a modest
contribution to effective oplanning and oneration of some nutrition-related
activities, but the impact of these activities on nutrition status remains
undemonstrated, Effective—integration of AID supoort of agriculture and
health with FECO, throuzh nutritional review of nroposed projects, would
strengthen the Office and improve likelihood of significant impact. The
coordinating office alone still lacks the political influence needed for
affecting major nutrition issues,

This harsh-sounding assessment seeks onlv to bring perspective to p
AID consideration of the Project's future, With respect to "Institutional-
ization of sound nlanning and management........," the Project Purpose,
the cutlook is more favorahle, There is an Office, the Advisory Committee
functions and aﬁtends training sessions, and the Food and Nutrition Council
meets cccasionally, While the Office's bureaucratic situation might be
improved, as surmested in the 1977 Parlato evaluation, FNCC's location
in the Prime Minister's Office seems to ret it a hearing almost everywhere;
Tt is not always listened to, a far more difficult step, but the institu-
ticnal renuisites for that now exist.

The Annual Plannine Meetings, rewular meetinss with ministry repre-
sentatives, and the continued building of an informal network can, with
gnpropriate polftical support, produce important impact on mtrition-

related decisions, Nutrition is movins into the Lesothe devslcvment

N T N LT

)




7=

picture ahout as effectively as it is anvwhere in the worldi FNCO bas

not dene this alone, A= the historical record illustrates, but it has
certainly influenced current orogiress in the classical step of "sensitizing
decision-makers,"

GOL financial support, totalling about A 1¢,060 for March, 1978 through
February, 1979, is modest, but bureaucratic interest remains high. FNCO
has renuested funding for five more national staff during the fiscal year
beginning in March, 1979, 2nd favorable GOL response to this would be a
strong indication of support. If staff do~s not increase but Gevernment
continues good political support of FNCO, this would still be an acceptable
sign to be considered'by USATD,

The literature on institution-building emphasizes linkages with other
groups and institutions of the soclal system, FNCO has established many
such connecticns, likely to be durable, favorable for survival, Press
coverage and university relations are good, World Bank and UNFFA have
invited FNCO to coordinate projects, various ministries and agencies
accept assistance, and nutrition will receive more attention in the next
five-yvear plan, FNCO studies and asczembled information are shared with
donors and others, FNCO makes and tollows orderly work plans, incorporating
linkages throughout private and governmental sectors.

Coordirating asencies are tempted inevitably to execute activities
themselves and FNCO is no exception. It 1s often easier to do it yourself
than to persuade and monitor others. The FICQO cooydinating role imolies
that the Office wmayv pareel out money te cther agencles in accerdance with
a collaborative plan "orchestrated" by it. The role should not bs construed
to encourage FNCO implementaticn, since a main purnose of coordination is

tc strenmthen other aponcies, Worldwide 2xperience suzgests that ministries
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and agencies expected to carry out national programs later resent being
handed model "pilot projects,” no matter how imnressive, done by others.,
It will be harder for FNCO to do the UNFPA Better Family Living Project
and the World Bank urban nntrition commonent throuch others, but better than
doing the work independently, Both of these projects are outstanding.chances
for effective coordinatien and the donor offers to FNCO illustrate the
Office's status and progress,

Institutionalization of nutrition planning will be far from finished
.by February, 1980. The national staff, vulnerable to transfer within the
hard-pressed civil service system, has much to learn if they are allowed
to stay. Any new staff'will be novices at the work. PAI's management and
planning approaches, thcush well received, are not yet part of FNCO or
participating ministry procedures, Most imnortant, althoush a planning
process has been introduced, substantive output is still rudimentary.
If ATD is serious about mutrition in Lesotho, it should settle down for
the long pull, Whether PAI or others provide the help, it will be useful
for years to come,

Continuation of PAI depends not only on the Grantee'!s technical

performance, which this Report assssses favorably, It also depends on
ATD judgments about PAT compatibility, style, and management, disrussed
in the next chaotef. An ocutside evaluator, éspecially one from another FVO,
cannot decide and should not recommend for AID., A buyer mav like the product
but prefer another seller for many reasons, most qf which are beyénd the scepe

of the Evaluation.
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IIT, Pro’ect Management, Grantee Relations, and Finances

This modest Project (less than A 150,000 fundine annually) has

consumed more Mission (including GSARAC), ATD/W, and PAT management
time than most projects ten times the size, The files are a study in
bickering, pettiness, lost tempers, and poor management on all sides,
The unfortunate coincidences of pre-project friendships of former Project
Director Thorne and Mission staff, and successor Learmonth with AID/W
Desk Officer Wrin, aggravated the situation. PAT Executive Director
Patterson's reliance on the subtle differences between contract and grant
to justify near-hostile attitudes to the USAID, for whom these differences
were laregely irrelevant, alsc contributed to the rancor.

Clearing the air, essential for continued Grant progress, requires
forgetting bygones, calming down, and making some efforts to empathize,

The Project 1is a modest but useful one, the AID requirements are reasonable

and not worth tryinz to avoid, and the Government of Lesotho is occasicnally
demanding but generally obliging, within severe constraints, The GAO Audit,
though verhaps a little alarmist, picked up genuine issues and served a
useful role, PAT's Headquarters in New York has been 1jttle help, but now
seems better prepared and willing to work together,

Differences between coniracts and erants are important in relation to
autonogy of those performing services, AID-buys specific products or services
from a contractor. A grantee makes a more general commitment, This affects
a Mission's role as supervisor or monitor of activities, but in both cases
there is a certain unavoidable minimum, The GAO Audit, for example, indicates
& clear expectatior that field missions are expected to follew CUPG!s closely,
includin~ those originating in Washington. Although the Gfants are intendad

to take advantage of PVO flexinility, grass roots centacts, and relative

L AT TI A
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independence of Government, they are not unrestricted gifts. AID/W, as
PAT's grantor, and ATD/Lesotho, as grantor presence in the country of
work, had monitoring résponsibili£ies ﬁhat PAT should have known,

More important than the legalities and formalities are the give-and-
take of work overseas, Whether contractor or grantee, U,S, oréanizations
receiving AID money are "in the system." With some forebearance and con-
sideraticn from both sides, AID can be satisfied without threat to the
integrity or autonomy of non-AID orgenizations.

The whole process works better when ATD signals are uniform and clear,
Though far from faultless, PAT has been caught in a three-way cross-fire
among AID/W, ATD/L and OSARAC (the RHDO) that should be eliminated.,

Clearer guidance from a higher level of AID on monitoring of OPG's would
also help.

PAT could avoid a lot of turmoil by communicating more with AID,
Understandably gun-shy, Learmonth has minimized contacts with the Mission,

A one-papge monthly report, for examnles, with early_clearénce of all prﬁposed
travel and unusual activities or expenditures, with an outgoing effort to
inform AID personally, will take little time and avoid surprises without
harm to PAI, Copying the Lesotho Desk and the RHDO will avoid difficulties
from poor intra-AID commnication,

The PATI Project Director needs to be involved with the Mission and
vice versa, regardless of funding, if cnly because the links between nutrition
and other AID-supported activities require it, The Nutrition Project relates
to a broader AID strategy and, in turn; what ATD does impinges dramatically
on rutrition in Lesotho,

There will continue to be differences between ATD and PAT, but with

the avproach sucgested above they should he manageable, Relations are already
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petter than after Thorne's resipgnation and can easily improve.

Cable 0LCH12 reauests appraisal of "Project management, staffing and
coordination, including.....projeét staff, relationseecsec..eand S0L," The
record speaks for itself, The Thorne resiznation was handled poorly, interim
oroject direction was inadequate, and the Government of Lésotﬁo was annoyed.
USATD/Lesotho remains eloquent on the subject. Fortunately, the hiatus in
Project direction was not critical, Learmonth's performarnce is excellent
despite his poor paper gualifications and messy selection, and-the Jovernment
now seems more content. PAI and AID have emerged with far more than either
deserved or informed observers would have oredicted,

The GAO criticism of PAI performance, though partially true, 1is
outdated., To penalize now, when the damage has been corrected, would ohly
kill off a promising activity. AID has until February, 1°80 to decide
whether the current improved situation is permanent, ﬁegotiations shounld
begin immediately for extension of the Project and, unless new problems
develop, PAT should have first opportunity to propose,

PAT states, thouch formal request has not vet been detailed to AID,
that it needs 2 50,000 more to carry on the Project until February, 1980.
The differences between contract and grant may be relevant here, since a
contracteor conld more easily be held to comnletion. Failure to fund PAT
will end the Project or, at least, guarantee another damaming interval.

The Grantes has some strong exnlaining and justifyinz to do.
Grantees inevitably overestirate the ease of keevinm staff in the field

2nd PAT fell into the trap, Tt is, however, a low-cost grantee and the over-run

]
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results from underestimition and leanness as much as from the stormy history

1

with related long cables and dubious trips,
PAT sucgests that future funding continue to be from AID/W, Patterson

and Learmonth think that funding from AID/ﬁesotho would appear as excessive

US Government involvement and reduce advantares from using the PVO mechanism.

s ey

This seems reasonable, provided everybody understands that the Mission

and the RHDO will still be heavily concerned with monitoring.
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IV. The Government of Lesotho and the Project

The Government of Lesotho is more strict with dorors than,
for example, Latin American govefnments. The PATI Project Director is
expected to conduct himself as a member of the Civil Service assignéd
to FNCO, The Director of FNCO, despite her generally favorable attitude
toward Learmcnth, does not hesitate, for examnle, to express her misgivings
;bout the PAI vehicle not being treated entirely as Government transvort,
about a PAT trip to New York not serving FNCO ends as she sees them, or
about PAT failure to diséuss and exnlain all financial matters clearlyv.

This is healthy and the.way technical assistance should be managed
by receiving countries, but few sovernments have the nerve to do it and
few grantees will take it for long without reacting. PAI is, so far,
keeping ocut of serious trouble since the Thorne'resignation turmoil.,
Constant attention is reouired to keep new problems from destroving
hard-won relationships.

Higher levels of Govermment, including Permanent and Principal
Secretaries, are not as close to the Project as Ms. Phafane, but take
similar strong positions. Thelr unwillingness to allow the Survey
Reporﬁ to be released, for examnle, reflects an independence enconntered
infrequently in other countries. When thev endorse the Nutrition Project,
as they have by word and conduct, their attitudes suggest that they are
doing more than keeping a donor harnpy, the common explanation of many
AID disarmointments,

Within the Government, attitvdes vary toward FNCO. The Food Manazement
Unit, for examole, wants "somethinz practical” in the form of evaluation

hclp and sees WNCO as still wnclear in metbods and desired ontcemes. The
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Ministry of Agricvlture keeps apnointments and supnlies requested information,
with orodding, but is noﬁ vet a full supporter of FNCO, The Coordination
Office has wisely refrained from pulline rank of mobilizing nolitical poﬁer
to vress agencies, so the hostility to nutrition coordinators and lost
battles so common elsewhere are still absent in Lesotho,

FNCO is at the critical point where it must demonstrate that it can
be useful to individual ministries and that it brings to national develop-
ment something previously lacking. The annual planning conferences offer

a good opoortunity to show FNCO wares and skills, but also invclve major

e op

risk to credibility if not handled well, Particinants interviewed qave
mixed marks to previous conferences and seem vague about what they will
get out of the one starting on March 26,

Apencies also express qualms about the volume of information requested

e ih, aiser. 1t

by FNCO, a common comnlaint in most countries startiing nutrition nlanning.

The FNCO needs to integrate information needs with existing systems of

responding 2aencies, helping them to orcanize data collection so that
FNCO requests do nct involve more work,

Within FNCO, relationships illustrate the best aspects of techn@pal
assistance, The PAI Director, two sensitive part-time consultants, and the
two dedicated national nrofessionals form é tean in which frank and
productive interchange is common, feelinss and tensions are managed well,
and neonle move éasily from discussicn to decisipn and action., Their
rmeetings show how advi<ers should fit inte 2 national group. Théy will need
all their shared skills and mutual reinforcement to cope with the problems
and frustraticns.of becoming a serious part of developmen£ in Lesctho,

but they are off to a promising start.
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It i1s not too early for ATID and PAI to begin working on extension
of the Project and the Grant. Fxperience with the Government of Lesotho
sucgests that early introducti;n of the subject will contrihute to
more timely decisions, This 1s also true in ATD, where delays in
processing have hindered past continuity of the Grant. A meeting
of Ms, Phafane, Learmonth, and anprecpriate USATD participants would é
serve to establish the context and identify open issues, During the
worst days, the Government did not indicate serious unhappiness with
PAT and it is probablf appropriate for PAI Headquarters to participate ?
in the formalities of sounding out GOL desire for continued help in
nutrition and, specifically, for help from PAI, These politically
sensitive matters are beyond comoetence of a brief evaluation, but
the need for attention to them should be not?d.

The PVO mechanism seems particnlarly 2ppropriate to Lesotho,

|
vhere Government is especially sensitive to outside interference %
or the appearance of it, USAID may receive little direct credit,
but should he content with the findings of this evaluation that
the Grant has provided welcome =nd useful support to a GOL initiative :

and is contributing to institutionalization of structures and approaches

that will influencé national development favorahly, from the

perspectives of both the United States and Lesotho.

¢
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Vo The Survey Mess

The sad fate of the Lesotho National Kutrition Survey illustrates
once again the perils of "outside™ research, UCLA,‘under auspices of
AID's Nutrition Office (now DSB/N), supervised field work in June, 1976
for the Survey, planned as an imoortant tool for the concurrent AID
Nutrition Project, PAI knew of 1it, saw the value, but had no responsibility
and little participation in it.

To anvoutside observer nearly three vears 1ater, the Survev history
presents a tragic story of misunderstandings, emotional reactions, and
developmental ineptness, The Survey results have been used rarely, the
Report has yet to receive Government approval, and mere mention of thé
Survey generates sneers in many quarters at thii late date,

UCIA did not do a bad technical job. Reading the Report, a list
of objections presented on behalf of GOL, and the responses cabled back
through ATD by UCLA, one is struck by the harsh tone of the criticisms
and the branding as "condescending" of UCLAfs generally reasonable replies,
It is obvious that the exchangés mask feelings that go far beyond concern
for scientific accuracy.

The likely exnlanation is UCLAfs faiiure to make the Survey truly
GOL propoerty. The Government never "bought in" and UCLA anrvarently failed
to realize if. Had nationals and other critics been dealt with contirmously
and a8 equals, they would not now still be lamenting UCLA's admitted
substituting of a few accessible sites for some impossible to reach, its
use of foreign refsrence standards, and other reisvant, but not criticaal,
volnts,

Even if all the Bazotho and expatriate critics are right, the Survey

s

is 8till & useful, quick, low=cost, assessment of national nutrition status and
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the best available, The critics seek a reliability that, while desirable,
is not indispensable to the kind of decisions that the Survev was intended
to facilitate, Baseline data collection for specific projects would soon
identify lack of representativity, but the Survey could be a good first
approach,

The "recommendations" requested by GOL and some critics could not
flow from a survey limited to nutrition status, UCLA should have made
clear that more exploration of causal factors would be needed and that

recormendations could evolve from analysis cf Survey results tcgether with

the FNCO studies and other available information.’

Learmonth, whose excellent survey background led him too readily
into identifying the Survey's weaknesses, wrote to UCLA in December and
visited D3SB/N in early March, seekinz to salvage the Survey Reocrt. Ms,
Phafane, who missed a month at UCIA because of illness, is perplexed but
not hostile, Had she been able to make the visit, things micht have been
different.

With UCLA staff dispersed or discredited, the best soluticn would be
for DSB/N to collect tapes, forms, and all other raw material of the Survey
and ship them to FNCO without comment. Learmonth nlans to do validity
tests and otherwise satisfy himself and others enough to make good use of

most of the information. He might as well be given the chance, since the

alternative is for the Survey to remain a useless monument to good intentions.

The Survey is the kevstone for identification of nutrition goals and for

. i e s s
icentifying resarch priorities. FNCO coordination of research on caunsal

factors and deepening of knowledge about nutrition status can start from

the Survéy data,

B P P
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VI. Trainine and the Plannine Confefencé

The GAO Audit ecriticized alleged PAT trainine deficiencies in
isolation from interrelated aspecté of Grantee performance, As far as it
goes, this part of the Audit is correct., PAI is far short of the ambitious
training targets related to "the level of self-sufficiency" tha£ appear in
the Proposal. FNCO has two Basotho professional staff to date, not the more
than 20 contemnlated in the Proposal, If PAT gave them much more formal
training, the Office would get little work done. Learmonth and the consul-
tants link training inextricably with their daily contactsamong nationals,
have done some formal training of Advisory Group members, and will use the
coming Planning Meeting for training purposes.

The Audit doesn't say how PAI should have obtained counterparts to
traine. The training deficiencies flowed inevitably from GOL delay in
organizing and staffing FNCO, PAI might have arranged some formal training
for reoresentatives of the ministries, while waiting, but the intervening
turmoil and Project Director gap prevented that,

Patterson and Learmonth underestimate the difficulties of institutiona-
lizing their nutrition planning nrocess and substantive approsches among
nutrition-related agencies, They seem to think an Annual Planning Meeting
and regular work encounters suffice to disseminate the common language.
Interviews with those involved confirm that more is needed., A few formal
training sessions would cpeed and facilitate the introduction process,
redncirg acency defensiveness and building skills needed to make regular
encounters more productive, ¥s. Phafane and her deputy acknowledge need

for more training in the PAT approach, so it is not surprising to find others

equally insecurs,
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USAID should make special efferis to get key people from outside
FNCO to AID=-sponcored and other training in.nutrition planning. FNCO
can identify aporopriate candidates, If more peonle understand what ¥NCO
is talking about, national nutrition planning will be more e¢ffective sooner,
If the PAI Proposal is taken at face valuwe, the Grantee has fallen
far short of goals in training and other aspects of performance. Jf it
'is viewed as the outline of a process, PAI looks better., The process
is underway ana, though slower than planned, is now proceeding reasonably
well, If and when GOL furnishes more staff, PAI will train them well,
but it does not control the situation,
Much difficulty with the Grant, including the training critique,
afises from AID acceptance of PAI representations about likely GOL
actions as fact, The Grantee was too optimistic, not unusual ameng
dedicated FVO's with good ideas, AID should, by now, recognize that project
proposals incorporate a lot of hepes, dreams, and wishful thinking. If

they still look good, after anpropriate discounting, approval will bring

less disillusicnment, Banks understand this principle clearly. The PAT
Grant is now about where realistic appraisal of the initial situation
would have predicted, AID has not received what it expected, hut it has
not been taken advantage of either,

PAI's vision of the coordination and planning processes remains
intact. The Second Annual Plannine Conference is scheduled for March 26,
Publicity is good, more than 100 invitations are out and being accepted,
and the agenda follows the PAI collaborative model, with phased movement
from global strategies to detailed project planning., FNCO needs to make the
meeting more prahtical, by responding to azency interests, if interview

cormentg are heeded,
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PAT and FNCO assistance is still primarily in nlannine and project
design techniques, not in substantive planninz for achievement of
specific nutrition woals, The identification of causal factors
affecting malnutrition (called "problems") led to ministry selections
of priority project areas durins the previous Planning Conference, but
it is not clear that the assembly of vrojects, however useful individually,
" will reduce malnutrition. It is politically difficult to get the project
modifications and linkages needed to assure nutrition impact, but FNCO
should have a clearer substantive framework for guidance,

It is not enough to identify projects in production, distribution,
consuhption, and utilization. Nutrition plenning requires goal-centered
chcices based on analysis of causes in relation to specific goals and
expected project consequences, There are good'reasons why PAT has not
moved more in this direction, constraints of current activities and |
defensiveness cf agencies for examnle, but if FNCO is to te "first
among equals" in nutrition planning, it needs a more concrete framework
for chcosing among projects, Some participants in the planning conferences
complain that FNCO is "too much in the air" or "trying to do everything."
These criticisms will diminish when discussion of projects emphasizes

their relationship to specific auantified nutrition goals,
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VII. Zﬁg Future

Nutriticn is not a hiph priority in Lcsotho; The country's limited
resources and heavy dependence oﬁ South Africa make nutrition problems
only slightly susceptible to the incidental interventions the nutrition
planners can forge., Nevertheless, the Council and FNCO can make an
increasing centribution to development in Lesotho, tilting it toward
favorable nutrition consequences, preventing damage from '"non-nutrition"
activities, and improving the micro-apolication of resources within
the broad nutrition contéxt flowing from the general develonment pattern.

A logical progression from the current emphasis on "better projects"
is an effort to focus nutrition-related interventions on malnourished
groups and areas, This is still coordination rather than imnosition or
joint planning. The sharper focus increases likelihood that, for example,
efforts to increase food production will actually benefit the malnourished
and water svstems will go where theyv are most likely to reduce malnutrition.
This is the Philipoine model, a useful compromise for the coordinating
agency that does not yet have the resources, power, and persuasiveness
to induce joint nlanning for shared goals,

A related direction involves closer relztions between FNCC and FMU;

the Food Managzement Unit responsible for logistics and manasement of
donated food. With close to ten per cent of national food supoly coming
from this source, and the hizhest PL L80 par capita contribution in
Africa, it is orobable that tarpetted distribution of supplementary food
conld virtually eliminate child malnutrition in Lesotho, If FNCO can
influence FMU patvterns of distribution, rations, and related aspects of
feeding projects, the theoretical pessibility could be approached.

Food preduction rlanning then becomes design of the eventual replacement

o R
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of donated food with local productions Colombia and Peru have had some
success with this approach,

FNCO 2lso needs to improve goal-centered regional and community
nutrition planning, Tnstead of talking about "food selfe-sufficiency"
or "rehabilitation centers," 1t should be nlanning use of thése and
other tools to free specific areas or communities of particular manifes-
'tations of malnutrition. Nutrition planning in Lesotho, thouzh far ahead
of many countries, still looks too often like the traditional "bundle
of interventions" that is assumed to do some good. The excellent planning
process would have more impact if acccmpanied by more clarity about
rgoals and the relation of nrojects to them,

FNCO needs to work more on "nutritional review," the assessment of
nutrition conseauences fiowing from activities undertaken for cther
purposes, The Office recognizes this need and will try to include among
new staff the skills to improve capability in review, It should draw on
World Bank, DSB/N cof AID, and other sources to take advantage of new
analytical techrniques develpping ranidly in this field.

Nutrition plannine has a long way to go in Lesotho. If FNCO does
not grow in credibility and influence, or drowns participating agency
representatives in paperwork and uncomorehended directions, the entire
Nutritic: Project.and PAT CGrant would fade away, The structure is still
fragile, but 1t exists and deserves encouragement., USAID can do as much
by arrarnging FNCO review of other ATD-suonorted activities, 2nd chammelling
money through FNCO for distributien and coordination, as it can by direct
suvpert of the Office, FNCO will need some modest sunport and technicsl
help beyvond 1980, If the vresent prenisinzg pleture continues, future

investrent will wield attrretive returns. At the very least; GO inTluence

on PLL30 activities will rore than comrensate for any surport received,
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LIST OF PERSONS INTERYVITWED

fovernment of Lesctho

Mr. J. Mosholuau- Deputv Senior Princiral Secretary

Mr, Michael Walton - Chief Planning Development Officer
Mr, D.J.A. Briggs- Zxecutive Director, Food Management Unit
Mr. Peter Khadia- Denuty, Food Management Unit

Ms, Seipobi - Health Planning Unit

fs. Borotho - Health Planning Unit

1s. Jonathan- Home Economics, Dept. of Agriculture

Ms, Mpsta -~ Home Fconemics

Ms. Famoholi -Home Economics

Mr. “*Hurst =Ministry of Rural Development

Ms, Williams - Pural Development

Ms. P, Makhaba- Ministry of ®ducation

Mr. D. Mosebo ~ Ministry of Agriculture

Food and Nutrition Coordinaticn Office (FNCO)

Ms, C¢ Phafane - Executive Director
Mr. C.S. Chobokcane ~ Deputy

“Agency for Internaticnal Development

Frank Campbell - Mission Director

John Firueira - Officer

Connie C0llins ~ Rceoional Health Development Officer
Bob Wrin - Lesotho Desk

Al Harding - Project Officer

Arthur Braunstein - Africa Nutrition Advieer

Plannine Assistance, Inc. (PAT)

Charles Patterscn - ®xecutive Director
Darshan Gedhu - Agscciate Manarer

Bob Learmonth - Project Director

Chris Thorne (by nhone) - ex-Project Director
James Anderson - Consultant

Karen Wilkin - Consultant

Other

Mr. Hussein Rahman - World Feod Program _
Mr. Dennis O'Brien - Director, Catholic Relief Services
!s. Rhenda Sarnoff - Catholic Relief Services

The field visit also included interviews with staff of Minictry of
Health Clinic cn Airport Road, Maseru,




