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TABLE wI

EMPLOY ::T Ia SOUTH AFRICAN MINES 1946-2000

Mineral Employment Projected tinployment
Plowman*s Brombergor'n
1946 Peak Year 1976 (1970) (1977)
Copper .5 658 | 19735 15 744 13 229 122 000 48 000
Iron 2 597 1975: 9 515 9 334 20 000 20 000
Chrome 2 391 1976: 8 960 8 960 11 500 30 000
Manganese 3 026 1975s 9 905 9 176 13 000 13 000
Coal 51 643 1976: 83 sS14 83 814 156 COO 180 000
Asbestos 4 263 1952: 23 039 21 304 115 700 78 000
Gold 370 959 1961:465 688 401 907 100 000 148 000
Diamond 19 164 1970; 21 488 17 415 31 000 10 000
Platinum 3 575 1974: 86 892 71 999 264 000 180 000
Others * 12 419 i960: 26 693 20 264 305 000 30 500
Total 1 475 645 | 1973:677 668+657 592 863 900 ;737 600

+ Highest total ox’ miners employed in one year; not a total of
miners employed in all the peak years.

++ Quarries, salt, tin.

Source: Figures extracted from various tobies riven in N . llrotn-
b«-rc«r, -.inr B iioyncnt in .South Africa, i946-2o ,
I977. in his projections he uses as a basis for dis-
<, <sion the figures of R.P. Plewmnn, i>rcsidentlal
fl, ire : o t South Afric.>n Institute of Mininr ami
r ' , -~ I774 which were made in 1970. Brombergcr's
"projections were made in 1977e
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1.

cietirly do Lntend to wueoli. “liere possible. Third, the

miniRv' houses are d- .r-ify--. into the extraction of other

minerals, none of which will be as labour-intensive as gold-

mining. Fourth, th y ;ire diversifying into secondary manufac-

turing industries which (like the more mechanized mines) will
increasingly require skilled and semi-skilled workers and there-
fore a growing prooortion of resident rather than migrant work-

ers - that is. South African and not foreign labour.1l

The medium-term indications are therefore that there will

be a steadily decreasing demand for Lesotho’s fast-growing
labour force.

Purrings, op.c1ll., pp. 22-32.
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CHAPTER V CONCLUSION ; ADMINISTRATION POR UNDERDEVELOPMENT

The initial research for this work took as its departure

point for the study of administration in Africa, the observation

of 'that administrators “bureaucrats, for our purposes/ do in

Africa and why and how they do it'.1l] 1In order, first, to elicit

something of the character of the Lesotho bureaucracy,
the investiga-

and,

the nature of any civil service reform,
and the various

second,

tion concentrated on the planning machinery,

tasks it sought to initiate and administer. While conscious of

the three approaches to public administration discussed in Chap-

ter I, it did not therefore commence within a framework suggested

by any of them.
the requirements of the A PAM movement,
ed in terms which accord with the underdevelopment and dependence

The presentation in Chapter II would satisfy
while Chapter IV ia couch-

approach. In both cases, however, it was principally the empi-

the way in which planning was proceeding and
- that

rical evidence -
thL a“-''--'tgu®us direction in which the economy was moving

led o the material being so presented. Although the investiga-

tion was not originally based on any of the three appioachee,
the purpose of this conclusion is to use those approaches in an

attempt to interpret and explain what it is that has been ob-

served .

1» (APAM) ADMINISTRATIVE RI'FORM

low.jrds the end of the case history, certain improvements

in the planning machinery were described and discussed. It was

pointed out that the change could to some extent be attributed

1e op.CH ., p. £fc/J.
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to factors such as the passing of time, the increasing availa-

bility of local graduates and foreign advisors, and the growth
in domestic resources. It may also be ascribed to the wvarious
techniques employed by the Planners (moat effectively those re-
sulting from its access to donor agencies) to overcome strong

resistance and expand their area of influence. This portrayal

of a subunit struggling for power against the opposition of,
and In competition with, other subunits of the organization, is

a far truer representation then one which suggests the evolution
of the planning machinery as part of a planned, systematic exer-

cise in administrative reform.

A further important limitation must be placed on the ex-
tent to which the strengthening of the planning machinery
amounts to some meaningful reform. Insofar as the CPDO grew in
slze, increased in expertise, improved the management of some of
its tasks and won more acceptance from the ministries, these
changes related almost entirely to its aid-eliciting and -nego-
tiating function. Its influence on policy-making (measured in
terms of advice sought and/or followed) appeared to have dimi-
nished. The advantages which the increase in Lesotho's domes
tic resources brought the CPDO were noted in Chapter II. But
0, the sumo Lime 1L served to undermine the influence of the
Planners. The Spending of this new capital was subject neither
to the demands of donor criteria nor to the intricacies of donor
procedures. Consequently, the importance to the Government of
CPDO expertise in these areas was reduced. From the time when
this capital first became available until 1975 (w.ien the re-
search was completed) a number of significant steps were taken
without any reference to the CPDO: all of them involved the

use of local resources.

1. The Government decided to set up the Lesotho National Bus

Service and to furnish it with a large consignment of Mercedes
Benz buses purchased from Iran. Some aspects of this step
which would have been of concern to the planning machinery in-
cluded the terms of the agreement, comparative costs of alter-
native buses, costn of and provisions for maintenance, and

effects of the national service cn the numerous 1local private
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transport services which were put out of business.

2. The Government successfully sought the right to construct

a Hilton Hotel in Maseru. Planners would have wished to study

the terms of the contract (which were generally held to be dis-
advantageous to the Lesotho Government), the market for such

prestige accommodation, profitable accommodation rates, effects

on other hotels and the other casino, and the demands for addi-

tional physical infrastructure.

3. The decision to build a Palace fits the category of those
consulted;

projects on which a Planning Office is unlikely to be
it may, however, have been useful to consult the CPDO on phas-
ing, costs, contractors and the general effect of this and other

buildings on prices of construction.

U. The Minister of iliucotion unilaterally announced an in-

crease in teachers' salaries, again without sounding out Plan—

or the Ministry of Finance on the repercussions of such a

step on the recurrent budget (which were in fact considerable),

on the structure of the salaries, and on the relationship of the

increase to the rest of the public sector and to the private

sector.”
Clearly, in all those cases there was a substantial poli-
tical and/or prestige element which would be 1likely to preclude

the acceptance of the planners* views on whether to proceed or

not. v.evurtheless, their advice on the consequences and various

apect3 o the implementation of these proposals would have been
indicative of the policy-makers' regard for the Cl1DO. For in-
stance, in the case of the decision to proceed with the feasi-
bility study for an international airport, the Government chose
to ignore CiDO opposition to the scheme, but at least gave it
the opportunity to study and comment on the proposals. Here,

an aid request was involved (since the Government in-
and the

however,
tended to employ foreign rather than domestic resources)

Cabinet thus felt compelled to include the Planning Office in

1. The recurrent allocation for Education, 1975/76, stood at
R3 320 500, which was more than that for Agriculture and
Works combined.
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the negotiations.

The possibility that the political lenders perceived oi
the planning machinery rather narrowly in terms of its aid-
procuring role finds support in two issues of national import-
ance in which the CVDO was included. These concerned the oil
crisis - the effects of price increases and the potential ef-
fects of South Africa's supply being reduced - and the return
of large numbers of workers after troubles on the mines. 1In
both cases one of the principal responses of the lesotho Govern-

ment was to seek foreign aid and advice.

A final indication that the increase of domestic resources
may ultimately have weakened rather than strengthened the plan-
ning machinery was the Planning Office's May 1975 report that
documents required for projects included in the Lesotho-financed
programme were not forthcoming and were 1lagging behind those
for the donor-financed programmes.L This did indicate that
ministries were not highly concerned about complying with ana
submitting to CPDO proc*-'4 es and criteria on 1local capital, or
even that they had no niton at all of referring this aspect

of their programme t “ae Planning Office.

These points have been made to demonstrate how narrowly
the alterations in the planning machinery should be perceived.
Nevertheless, the first conclusion of this Chapter is that the
changes described in the case study do satisfy the very modest
requirements of administrative reform as understood by the
African Public Administration and Management movement, if only
just. They obviously do not fulfil all the demands of all
A PAM definitions of reforms for example, it cannot be said that
they were 'specially designed' or systematic', nor that they
have brought the country nearer the achievement of 'national

objectives'*' (difficult though these may be to determine). Yet

1975/76 Capital programme, Progress report, 9/5/75e

See definitions of the 19&5 IAPAM Seminar on p. 179; of
the Swaziland delegation on p. 211; and of Adedeji on p.
233; all in Rweyemamu and Hyden, o; .cit.



if we take the definition of OwusuWVnsah of the Ghana Insti-

tute of Management and Public Administration that administra-

tive reform means

the deliberate inducement, against r<sis:-nice, of
change in structure, process capacity and output of
on organization with a view to improving on the
status <iuo in the eyes of its initiators;

and add the vi vs of Adedeji that the reforms may be 'general
or specific across the board or partial* and 'introduced one
by one’ o**er the years,2 then we have a meaning which accords
reasonably closely with both the APAM attitude to reform, and

the changes which have taken place in Lesotho's planning machi-

nery.
2. D iIVi-OK-! LNT ADMINI STWATI ON

The first conclusion is less important for what it says
than for what it does not say, or implies. From the introduc-

tory discussion in Chapter I, it is more than » ,ar that the typ
of developments observed would fall far short of the demands of
the development administration movement. To illustrate this
point, a selection of Schaffer's suggested 'prescriptions' for
dovolorvnvnt administration (or 'research questions' towards
this end), and Usman's 'new norms for development administra-
tion'J will be applied to both Lesotho's planning machinery and

the civil service in which it operates.

One of their primary proposals concerns the design of new
organizational forms which differ from the centrally-dominated
departmental forms, emphasise field and project elements, and
show flexibility and task-orientotion. The Lesotho civil servic

has not mad« any move in this direction. The organizational

1. K.A. Owusu-Ansah, Administrative reform at the gross roots:
the Ghanaian experience, in ttweyemamu and Hyden, p. 177

Adedeji, Strategy and tactics .... op.cit., pp. 223 and 226.

Sec Schaffer, The deadlock in development administration,
op.cit., pp. 207-11; Schaffer, The administrative factor
., op.cit., pp. 248-9; and Usman, op.cit., pp. 1b-20.



structure is identical with thnt inherited from Lhe coionioi
power. The ministries are dominated and controlled from the
central headquarters and are served by the same secretarial,
accounting and functional divisions. The number of functional
divisions has grown, and small personnel and planning units

have been added in some ministries. The CPDO itself has not
introduced any innovations of this kind. It has not located

any of its operations nearer to the fieid nor in any of the

area projects. Its own internal divisions have become more
rigid and are based on specific areas of responsibility. It
fits into its ministry as a conventional department. In Leso-
tho, the only examples of organizations with a field-, project-
or task-orientation can be found in the few large foreign fi-
nanced agricultural projects. But these are intended to be only
a temporary device. With the ending of the role of foreign as-
sistance in the largest of them - the Thabo Bosin Rural Develop-
ment Project - the functions and j.ocal personnel are being re-

obttorbed into the Ministry of Agriculture.

A second structural recommendation stresses the need to
investigate alternatives to hierarchical or pyramidal organiza-
tional forms. Again, there lias been no move in this direction.
From the minister at the top, down through the permanent secre-
tary, his or her deputy, the heads of divisions and the numerous
levels of their subordinates, the hierarchical 1ladder remains
specifically defined and rigid. The requirements, responsibi-
lities, salaries and privileges are detailed, as arc the super-
visory relations. After a salary review in 1975 « unified
grading structure was introduced, based on 19 grades subdivided
into 72 points. The most senior civil servant, the Senior Per-

manent Secretary, is on grade 18/point 71 (at a salary of R8 424

per annum). The most Junior include Office Assistants on grade
1/point 1 (with a starting salary of R600 per annum - or less
if they receive ewages' rather than 'salaries').l Despite cri-

ticism of the pre-independence Skinner Report for reinforcing

1. Lesotho. The L'ntabl ishment list 1978/79, 1978.



the large discrepancy in income between the highest and lowest

levels of the service, the 1975 review reduced the difference

the lowest grades were raised by 25 per cent
As far as the CPDO was con-

relatively flat organi-

only minimally:
and the highest by 20 per cent.

it began in 1967 with a small,

cerrv-d,
As it grew it instituted changes which made

zational structure.
it more hierarchical in structure.

The retorm proposals suggested further that new career
should be initiated which give greater expression to
The Lesotho civil service has not
but also a career pat-

patterns
the prestige of field work.

only retained the hierarchical structure,

tern which has the following characteristics the further away

the official is from headquarters and Maseru, the more function-

al rather than administrative is his job; and the closer and

more frequent his contact with the people, the lower his status

and salary level and the less comfortable his living and working

conditions. An example may be taken from the Ministry of Agri-

culture the Permanent Secretary is on grade id (117 992 per
annum), the Chief Agricultural Officer on grade 13 (R7 '}kk).
(rd 5/2-

Senior Crop Production Officer between grades 9 and 11
Regional Crops Officer on grade 8 (R] 840-4 kk0O), District
(R2 652-3 720), Senior

(R1 704-2 568), and

6 600),
Crops Officers between grades 6 and 7

Crops Assistants between grades k and 5

finally the Crops Assistant - those who make contact with and

- between grades 1 and 2 (R600-1 200) 4 Simi-

oc ,-ise the farmers
larly »t this lowest level are found Irrigation Field Attendants,

Nutrition and Home Loonomioe Assistants, etc. In terms of the

needs of bureaucratic administration this undoubtedly makes
sense{ but in terms of administration for development it does
are not only the lowest paid and

not: those 'contact personnel'

and worst housed, but they a:e also the least trained, the least

1x* c*fl:’ P*D * Amon, Medion I/paramcdicnl vrain-
cxes for lesnthn, 1/2/72. On p. 6 he argues

that unless this situation changes there will be no incen-
ivo .or anyone to become a nurse practitioner, health as-
sistant or public health nurse outside Maseru and the extra
raining provided these people - who should be the 'backoone'
of the medical services in Lesotho - will be worthless.

53%
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Informed about departmental Intentions and have the Least in-
As for the planning machinery, it
let alone

fluence on iocision—making.
has not managed to post one planner outside Maseru,

been abie to establish a career structure which would encourage

anyone to continue working there.

i'he suggested reform measures also include the institution
more effective and more fluent lines of communication

of new,
From the case study of planning in Lesotho, it

and reporting.
was abundantly clear tbst all attempts at devising forms of

regular progress reporting - on which progress evaluation could

be based and informed corrective action determined
and consequently failed.

- consistent-

ly met with apathy and/or resistance,
The onuy exceptions owed their success to strong foreign pres-

sure, such as the UNDP-backed reviews of the work of UN person-

nel in Lesotho, or emanated from some of the large-scale agri-
cultural projects where the reports were prepared by expatriates

for both the relevant donor organizations and the CPDO.

Schaffer also urges that attention I>u given to finding

'alternative forms of district organization and of organizing

the relations between market towns and rural areas'. District

organization will be deaut with first. The formal structures of

district administration in Lesotho are the same as those which

existed in the 1last years of colonial rule. fho difference is

that all power has been removed from the Districts, and nomi-
nated Di.trict Development Committees have replaced elected Dis-
fho District Administrator has no authority,

The Development Committee

trict Councils.
and exercises very little influence.

no longer has a budgetary allocation and .-, no power
before independen-

of deci-
sion-making. The people of the districts who,

ce, participated in the election of District Councils, today

exercise n, influence on the selection of the Committees' irjm-

bo*s. And the CPDO'a attempt to locate planners at district

level was thwartcd by the Government's choice of non-qualified

political appointees to fill the posts. Decentralization, de-

port icir-ation and misuse of new posts are not the type of dist-

rict level changes which the development administration ...ovement
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had iu mind.

ihc pa 'ern noted earlier concerning civil service salary
(namely that the proximity of the official to the people

levels
status and influence)

in inversely proportional to his earnings,

even more pointedly. The District

is demonstrated here again,
Administrator is but one step away from the senior civil ser-
(and still a good distance from the people), yet he

vants in Maseru
headquarters, and has

is largely overlooked by the ministries'
a very strong sense of being ignored and regarded as irrelevant,
“ix District Administrators were interviewed in order to obtain

their views on planning and administration.l All complained of

feeling helpless and useless; of a lack of information from

and consultation with the central ministries;

ferred from district to district far too frequently;

of being trans-

of an in-

ability to exercise any influence over ministry officials at
and of the District Development Committees
powerless 'talking shops'. All six
- no visits, letters,

district 1level;
having become purposeless,
claimed to have had no contact whatever
attendance at meeting ., queries or answers - with the CI-DO.

They knew very little about the Office, and had a low regard

for the little they knew about it. They criticised the Planners

lor their failure to moxce contact with the people: «I am sure

they have not b ,en in three-quarters of the country. They never

/they? might be effective with the people

Cot out of Maseru';
Since their pro-

abroad /Cut/ net with the people of Lesotho'.
jects were drawn up without consultation with the people con-
'imposition'.

cerned, the District Administrators saw them as an

Concerning the suggestion about market towns and rural areas,

there was no serious attempt to pay any attention to the func-

.nd relationships of various-sized towns and visages to

tions
In 1969, the

each other and to the rural areas they served.
Department of Community Development drew up a Growth Centre Plan
for the consideration of the CPDO and the rest of Government.2

1. bee Appendix V for a full report on their replies.
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The Plan was baaed on five primary, eleven secondary and thirty-
three tertiary centres. It listed reasons for acceptance ol
such a plan: inter alia, to effect an even and fairer distri-
bution of wealth; prevent or reduce the exodus from the rural
areas to the towns; encourage decentralisation of development;
and strengthen local administration and self-reliance. In June
1971 Community Development reissued the plan, and in July it
made one of a number of requests to the CPDO to respond. lhe
reply it received was very critical in tone. First, the Plan-
ning Office took the Department to task for not channelling its
communications through the Agricultural Planning Unit which
would, it suggested, have provided useful advice. It then 1list-

ed weaknesses in the document:

i) fhe preface and some partscf the body need some
polishing. ii) Some facts need to be su>stontia ted
with figures, e.g. p. 9% Somonkong -"a centre of a
thickly populated area" - thereis no statistics to
back that up. In fact the whole plan will remain weak
until it is reasonably bneked up by some relevant sta-
tistics. iii) \o financial implication of the plan
is given - funds needed for implementation - source 01
funds, etc. Unless there arc adequate funds to imple-
ment the Plan, nil the suggestions therein will remain
but "very good ideas" . iv) Timing and strategy. How
and when the programme is to stort is not quite clear,
v) Some consultation with other Ministries affected
e.g. Interior, Works etc. is indispensable if duplica-
tion of effort and confusion is to be avoided.l

Community Development acknowledged that the Plan was not 'in-
fallible’ - 'That is why we invited constructive criticism of
if - but said that it had expected the Planning Office to suo-
port the idea rather than frustrate it. It concluded: "If we
drop this programme ..., what do you give us in its place to

implement Government plans and policies among the masses who are

our sole responsibility?’

Despite the CPDO's criticism of the proposal as lacking

sufficient data, it did not itself initiate any investigation

1. CPDO to Community Development, CPO/AGRIC/4 5/8/71.
2. Community Development to CPDO, AG/CD/DQUIP/12~/1 27/9/71e
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aimed at elicitin® more information or testing the feasibility
of the idea. From time to time a politician would raise che
subject or on individual planner see sense 1in concentrating
rather than scattering efforts, yet without sufficiently sus-
sustained interest to do anything about it. Between 1969 and
i9/v  no decision was taken on the Plan, nor was any research
started - and it was clear that none would be for some time

thereaft nr.

Although an essential aspect of the development adminis-
tration programme has still to be dealt with, the above should
suffice to prove the second conclusion: that the manner in
which Lesotho's planning machinery and civil service have evol-
ved show little evidence of interest in, or capacity for, ini-
tiating the type of reforms proposed by the development adminis-

tration movement.

3. AD ":INT S t"LVT10>. Fnp DbVghOPMLNT OH L'NDiJtDEVbbOPMifliT ?

This study has been primarily concerned with the internal
conduct of the civil service; as such, conclusions along the
lines of the first two above might appear to suffice. Yet,
while they ore certainly necessary, they are not in fact suf-
ficient. For they deal only with the first of the two apparent-
ly contradictory processes which have been observed, namely the
strengthening of the planning machinery; they do not, however,
refer to the continuing retrogression of the economy. It 1is
the juxtaposition of these two trends which demands a broader
interpretation, one which relates the conclusions about the in-
ternal behaviour of the bureaucracy to its wider external setting
and helps at the same time to explain that behaviour. This will
be attempted in a general way first, in terms of the three ap-
proaches to A) ~ican public administration, and then more speci-
fically by furnishing some pointers to the Lesotho situation

itself.

Thu aspect of the development administration which has been
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omitted so far is central to it, and provides the Jjustification
for equating development administration with administration for
development. This concerns the structuring of a totally dif-
ferent type of relationship between the bureaucracy and its
clientele, the public. 1In this new form of association the
people of the country should not be regarded as passive reci-
pients of administrative action, but rather as active partici-
pants. To tnis end, novel structures must be fashioned and al-
ternative procedures initiated which aim at the full represen-
tation and participation of the people. To back up these struc-
tures and pr***dures there should be an integration of govern-
ment services at uhe level of the client and the contacts between
civil servants and the public should become strongly educative
in nature. According to Owens and Shaw, the eappalsingly poor'
majority are not only the ultimate aim of the development pro-
cess, but they also provide the one resource of which there 1is
an abundance ir underdeveloped countries. Development therefore
requires the galvanising of local energies, and this in turn
demandr> that the majority participate in decisions which affect
their 11'wv 1 closely, and become linked to the mainstream of

society.

In few countries in Africa - and corta '.nly not in Lesotho -
have there been successful moves in this direction; this has
been acknowledged in the IAPAM Seminars: as was said of Ghane,
lthe entrenched centralized structures were virtually impreg-
noble*.g IT,e breakdown in communication between the bureaucracy
and the musses continues. In observing the diffd4cu ty of the
average official in overcoming the status bar ' between him-
self and the peasant (assuming that he wished to do so), Aber-
e.othy quotes an African proverb illustrating the peasant's res-

ponse: 1I cannot hear what you are saying for who you are is

1. L. Owenv and R. Shaw, Development reconsidered. bridging
tfe -y»p be ’'ecn government ami people. 1972, see pp. 1-3,
2> and Iloir.

2. G. 1yden, Reforming the structures in the public service
xnitweyecmama and liydon, op.cit., ©p. 155+ See also Painsod,
op.clt ,, n. T7e



A

thundering m ray ears'.

Do this attitude and bearing of officials reflect their
organizational or their class behaviour or both? This is a

crucial point, not only in the contact between the civil ser-

vant and the people, but also in the diverging approaches which
the three schools of »bought have to the role of the bureau-

cracy in development. The APAM and development administration

movements would argue t.iot the failure of administration (for

example, to improve the status of the field officer, to involve

the people In decision-making) give rise to growing distrust
by the people of the bureaucracy and political leadership,

growing disparities m standards of living, polarization and
even class formation. Nyagah points to corruption, nepotism

and exploitation in the civil service as frustrating efforts to

establish an egalitarian, participatory and nationally inte-

grated policy. The underdevelopment school sees it the other

way round. For Wertheim, it is class interests which frustrate
administrative attempts to 'stage-manage* development. It 1is

not to the bureaucracy's advantage to involve the masses, and

the Interests of the masses are different from and opposed to

those of the dominant class of which the bureaucracy forms part.

Abernethy, too, follows tht 'proverb' by pointing out that in

terms of income, dress, lifestyle and wvalues the civil servant

belongs to s di tinct class.

Is it then a question of causeor effect, or are they
(class and organizational behaviour) creating mutually reinfor-

cing pressures drivin, . the Dbureaucrat and the peasant further

apart ? A related question would bewhether it is the organiza-

tion which determines bureaucratic behaviour, or bureaucratic

interests which determine the character of the organization and

1. D.B. Abernathy, bureaucracy and economic development ir.
Africa, The .Tricon Review. 1, 1, 1971, p. 101.

2*  Nyagah, op.”"it., p. 71.

3 K.F. Wcruheim, The rising waves of emancipation - from
counterpoint towards revolution, Jn Do Kadt and Williams,

oP.r1i.. pp. 315-28.

A
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retain it to protect those interests. An attempt to answer
these questions must be made, for thvy relate directly io tne
question of possible progress towards development administration.

Lesotho's case (which will be further illustrated below)
together with the aram approach to reform leads to the follow-
ing conclusion: that the mutually reinforcing processes which
are at present intensifying polarization are originally and pri-
marily founded on class interests. The recent historic origins
of this are found in the practices, structures and procedures,
salaries, incentives and privileges, and attitudes and values
of the colonial administration; and in the strong legacy of
respect for, and material interest in, the retention of the
bureaucratic style of administration which is found among its
post-colonial successors. The forces sot in motion have been
nourished and sustained in the neo—colonial setting pi incip.illy
by on alliance of international interests and those of the local
beneficiary class, which includes the bureaucracy. Thus while
the African bureaucracy did not initiate the form of administra-
tion, they see its continuation as advantageous. tivan where the
formal structures might be altered, the bureaucracy will bring
to bear its considerable influence to retain the substance of
bureaucratic methods, and ultimately block full client nurtici-

pation.

Support for this view of the main determinant of bureau-
cratic behaviour can be found in Schaffer's conclusion that
much of what has been termed 'administrative reform' in Af-
rica lias proved to be no more than a disguised 'salary race'.
Further confirmation comes from experience in Tanzania.
Adamo.'.ekun observes that several empirical studies of Tanza-
nia in the post-Arusha era show that it is questionable whether
the bureaucrat can ever play a developmental role.2 One such
study commences outside, but concludes in terms of class
analysis» Hyden deals with the bureaucratic response to the
1972 decentralisation reforms, moves initiated by the political
leadership, of the type proposed by the development odminis-

1. Schaffer, Administrative legacies ..., op.cit., p. 197.
2. Adamolekun, op.cit., p. 262.
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tration programme. Each /car, thereafter, thr cost of support-

the more decentralised civil service g”ew by 20 per cent.

ing
influence of these officials grew to

The economic and political

extent that they began to replace the local petty bourgeoi-
to

the
in the small up-country towns, and were able effectively
Hyden

sie
thwart the intended purposes of the reform measures.

concluded:

A main reason for the meagre results 1is that any

revolutionary strategy is ultimately a class stra-
tegy and not a development strategy that can be
o s..ered by, ior example, bureaucratic control and

technical assistance inputs. The parasitic nature
of the bureaucracy is a major obstacle to rural trans-
formation.1-

Writing on Kenya, Hyden concluded that the situation 'is not one

provided one accepts that development can take place

of despair,
.2

without a bureaucracy or in spite of such on institution’

after a detailed study of the local administration

Gould, too,
rathe:

in the Shaba Province of Zaire found that the bureaucracy,

than acting as a 'spearhead of change* was serving os a 'nco-

color.ial instrument of a coalition between metropolitan capital

and the national bourgeoisie '.

Herein lies an important part of the answer to the question

askew in C?up-er 1i: why 1is it that the recommendations of re-

iorm advocated by th, development administration movement have

mac e so little impact o,. the African civil service? The rea-

son 1is that development administration must ultimately be seen

as a revolutionary strategy, though it lacks revolutionary ter-

minology and does not require a revolution. In its client-

it is administratively conceived, but the conse-

would be economic (as well as political).

orientation,

quences, 1f effective,

2. G. Hyden, Social structure ..., op.clt.. p. 129.
3« Gould. cp.cll.. p. 351.
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A far more equitable distribution of benefits would seem to be the
logical outcome of a thorough, on-go”ng, participatory process.

Thus in asking the bureaucrat to raise the status of the

to emphasise rural development and rticularly

field officer,
it is ask-

to bring the people into the decision-making process,

ing him to alter his internal administrative conduct,
organisation and finance

to initiate

innovations which in terms of manpower,
are difficult, and, in addition, to do all this at the risk of
his own privilege, security and interests. The bureaucracy is

not opposed to the improvement of the Jiving conditions of the

i, may be motivated to assist them because of humanita-

masses:
or be-

rian concerns or at the instigation of political leaders,
cause it is in its own class interest to diffuse and deflect hos-
foreign aid is an extremely useful de-

tility. In this regard,
but at no

vice: it demonstrates concern for the poor majority,
cost to the ruling class. But where there is competition for
very limited resources - an there certainly i1« in Iesotho and
most of Africa - the bureaucracy will look first to its own in-
Although their focus is broader - on the local bour-
geoisie as a whole, and on a comprehensive (not only administra-

package of reforms - Leys and Godfrey make the same point
in

terests.

tive)
in regard to an ILO Mission's recommendations for refomrm,
did the Mission think that

Kenya. 'What incentive*, Leys asks,
the privileged da:,s 'might possibly have for making such sacri-
fices?'" This question, according to Godfrey, 'remains uncomfor-

tably the first one to be answered by all those advocating basic

needs strategies for existing governments, not just in Kenya, but

in any country'."

therefore, the senior African civil

Vnen left to himself,
is strongly con-

Hextent, .o much ocart of the privileged class,
This is why the APAM approach to reform is so meek;

servative.

1. Leys, ilL'idordeve lotxn.-nt in Konyn..., np.clt., 252 .

2. M. Godfrey, ™respects for a basic needs strategy: the case
of Kenya, IDS Bdictjn. 9, 4, 1978, p. 44.
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why reforn measures which satisfy APAM requirements need have
little impact on society; and why APAM in practice opposes so
firmly the proposals of development administration. Administra-

tion for development, if instituted, might become administration

of development, and this he fears.

4. ADMINISTRATION FOR UNDbRDhVhLOPMKNT (BURRAUCRACY AND

MIGRANT WORKERS )

It might be argued that iesotho *s economic plight is beyond
the redemption of any civil service reforms, plans or projects,
but that the bureaucracy (while fighting a losing battle) is
nevertheless doing its utmost to uplift the Basotho people.
While proponents of this view would acknowledge that economic
statistics point clearly to a case of administration of under-
development, this alone does not justify classifying it as rd-
ministrution for underdevelopment, that is, a situation ii. which
the overall impact of the civil service is to assist rather than

resist the process of underdevelopment.

The counterargument is the concern of the chird conclusion
to this study. A situation in which a fully-blown civil ser-
vice exists, functions, grows snd draws heavily on national re-
sources while the country's economic predicament and productive
capacity deteriorate provides n strong prima facia base from
which to commence. In addition, the absence of any move in
the direction of dove 10fwnent admInistrotion in n situation which
urgently calls cut for an innovative response strengthens the
counterargument. But the core of the case is that, in this
situation of underdevelopment and increasing dependence, the
bureaucracy continues to grow and benefit, and to formulate plans
and provide services without the participation of the people.
The response of the masses in turn to the privilege which is
apparent and to the projects and plans about which they are not
consulted is overwhelmingly negative. To support this a brief
diversion will be required. Its purpose will be to indicate the

nature of the cleavage between the world of the bureaucracy and



that of the class of migrant workers and ruraJ. inhabitants.

Tho hurea ieracy

The Minister of nonce himself pointed out that the
export of huge numbers of workers exposes the country to the
risk of having its national sovereignty undermined.® It has
been demonstrated in Chapter IV that the numbers are increasing,
that the causee of migroncy are intensifying, and that the
economy is more dependent on, and vulnerable to, external deve-
lopments than ever before. Yet Lesotho’s bourgeoisie, in which
the bureaucracy predominates, is creating a political, economic
and social structure which relies heavily upon the continued
steady growth in the number of migrant workers and their earn-
ings. Their remittances, voluntary savings, forced savings,
money in circulation, and direct and indirect contribution to
the size of Lesotho’s cut of the customs union pool ore essen-

tial props of that structure.

The recurrent budget and the locally-financed part of the
capital budget draw heavily on this s.urcc of income. The
Government’a ability to maintain and increase the size and
salary Levels of the civil service, the police force and the

teachers depends on the uninterrupted continuation of this si-

tuation. This enables it to absorb into paid employment secon-
dary school and university graduates - a small group, but poli-
tically problematic when Jobs are scarce. The migrant

workers' remittances help balance the huge trade deficit, and

the money they bring and send home benefits directly the small
commercial petty bourgeoisie. Most important of all is the fact
that as Ion '’ as the malority of the people have access to cash
earnings across the border, so long will xhe possibility of
direct and violent elfins conflict remain unlikely. For the
ruling class It eases an cid.urwiwe tremendous burden of control-
ling what would be a large poverty-stricken and relatively highly

proletarinniued population.

e "QOe —NLILIL'T .Tff'ch by the Hon. E.K. Sekhonynnn . Minis tor of
Ein. 'nro. Com ..-id Industry. National Population Sym-
posium, 1974, p. 10.
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In contrast to the reality of dependence, vulnerability
and i .security, the operating environment in which the ruling
political and administrative class functions is permeated by m
sense of growing freedom and confidence. This results, among
other things, from a feeling of satisfaction at the type of ad-
ministrative augmentation illustrated by the case of planning,
an increase in local resources, rapidly rising donor interest
in Lesotho, and the modernisation of Maseru. This sense also
derives from an impression that inside the Government offices
of Maseru one is not a part of white-dominated southern Africa.
The Basotho bureaucrats are surrounded by Africans, British,
Scandinavians, Americans etc., and in contact with Africa and
the world through correspondence, telex, seminars and conferen-
ces. In this rarifled atmosphere South Africa's predominant
presence is diminished, providing a clear sense of relief and
release for the privileged who work within it. Outside in the

struct, however, South Africa’s overwhelming influence continues

to assert itself.

The close interaction between Basotho civil servants and

expatriates not only serves to distance the former from the facts

of dependence, but also from the Basotho people. like the
doc*'or3 and decision-makers of Zambia who were urban and west-
ern-educated and sow medicine in terms of their own curative
needs, the ’'reference groups' of senior Basotho civil servants
are their peers in other countries rather than their own rural
(or urban) poor, like them too they hove been 'assimilated
into the internntt.mnl travelling circuses orf diplomats, ex-
perts, advisers and civil servants’ .l The 1local university is
expatriate-dominated; innumerable undergraduate and post-gra-
duate courses, scholarships and travel grants are offered and
taken up overseas; and there are regular seminars, workshops
and conferences on economic, political, cultural and educational

topics which have to be attended. The number cf expatriates in

1. Frankenberg and Leeson, op.cit., p. 271
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i i 1 i S 1 !
A further aspect of the bureaucracy requiring attention 1.

the extent to which It draws on national resources for It. exls-

Between World war II and Independence there were four

nalary revisions. The final on., which took place 3just be, or.

Tnd.pend.nc, was bas.d on th. Skinner Report. Thl, hn,

bureaucrats, adviser
academics for determining a salary level,

criticised frequently by politicians,

particularly for high

officials, that wa* well beyond the capacity,

and contrary to

Lemnf.ho, 1/5/7 i» P* 1le

4 See Schaffer, Administrative lecacles 9PvoAi» pp-175 "
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the best interests, of the country.l Skinner, himself, was

aware of the expense involved, but argued that with elections
oar, mill- o: the political parties was prepared to support an
austerity programme, that the purchasing power of civil ser-
vants* salaries had declined, and that competing levels in the

private sector and in the Republic had to be taken into account.2

The out.ay on personnel wo. raised further by 11,, automatic nc-

colonial-type privileges such as free medicaJd ser-

periods and early pen-

cep tance o:
vices, subsidised housing, long-leave
sion. b e (43 years). Despite the

the Report, no move whatever was made

regular condemnation of

to reduce the salary levels

In audition, both the Coutts and Porter Reports found the

government structure excessive for a country the size of Lesotho.
Apart from a large number of chiefs of different status re-

ceiving emoluments, there wore 10 ministries with Ministers and

fu*l ministerial staffs, 7 Assistant Ministers, a bicameral

legislature of 60 in the National Assembly and 33 in the Senate

and 9 sets of District Commissioners, District Councils and ac-

k6 per cent of all Government revenues were

companying staff.
In 1969 lesotho's outlay

being spent on staf.' salaries alone.3
un personau emoluments was 28 per cent of gnp which the Govern-

ment itself calculated as about double that of other African

countries.

After independence. Britain pressed the Lesotho Government

to control expenditure in order to reduce its recurrent budget-

ary dependence. Growth was kept to a modest level. Yet it was

11

2_

3* £2— Li-.- L., p.- 1i; and iortcr Her>ort. op.cic .. p. 16.

4. Cabinet Economic Manning Commission. Draft memorandum.
ronnsnd tn-

A ro.i rf expe.di .: we on persona e,..0 :uncnts.
“sur Os» 1968; Finance to Cabinet, FIN/dX|V25

b/3/09, makes the same point.

HEET > **
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more frequently the service to the client which suffered, rather
than the civil servants. Thus it was common for Community Deve-
lopment to be unable to provide vehicles to transport egquipment
and personnel to remote villages. Commerce and Industry would
find itself at mid-year with both vehicles and business exten-
sion officers, but with its travel allowance exhausted, so ren-
dering its services ineffective until the next financial year.
Similarly, Works, despite having both drivers and grader*, would
have to stop maintenance work well before the end of the finan-

cial year because of lack of funds for petrol.

Immediately 1t became apparent that Government revenues
were on the increase - from 1973 onwards - the civil servants
demanded a salary rise and occordl.ngdy a Commission was set up.
According to the Commission, morale in the civil service was
having a negative effect on performance. This fact, together
with rising incomes in South Africa made the pressure for an
increase 'irresistible'.2 The principles of 'comparability'
and 'harmonization' of salaries, so effectively employed for
their own ends by civil servants all over Africa,” have here
again served the bureaucracy well. And in contrast to the re-
ports of numerous other commissions in Lesotho, the recommenda-
tions of this one were implemented immediately. This meant that
the most senior official received approximately R8 000 pir
annum, average civil service earnings were in the region of
R2 000 to R2 500 per annum, and the lowest grades were paid
R600 per annum. But even this RbOO is about ten times the value
of the average farmer's agricultural production - a difference
which the farmers compensate for by sending members of their

families to work in South Africa.

The l.aga Regulations Order of 1972 laid down minimum wages

for the private sector, and these are used by the Lesotho Nution-

1. A request to Freedom from Hunger Campaign from the Department
of Community Development, OM/11/8/8/9 CD/FFHC/1 26/5/72, p.3.

2. CPDO, Summary of first day's discussion, Lesotho topers
op.cll.. p. 6.

3. Cf. Godfrey, The international market ..., op.cit., p.12; and
Schaffer, Administrative legacies..., op.cit., p.192. Also
see Chapter I, section 2c.
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al Development ““rporation and its subsidiaries, and offered to

pot, @no-tii joreign investors.
of R4 800 per annum and do go up to R8 000 aid «9 000.
By contrast, the minimum salary

Basotho managers earn a minimum
Foreign

managers earn from R9 000 up.
ior an unskilled worker is R300 per annum,
R360 and semi-skilled grade II, R540. The 1.NDC is

for a semi-skilled

grade III,
thus in a position to advise investors that Lesotho has 'lower
wages and bigger labour reserves than in neighbouring territo-
ries'. (Swaziland's equivalent organization makes the identi-
cal claim.)~

If we use R300 per annum as the lowest 'wage' (R600 is the

'salary' ) the rati> b;tween the top and the bottom of
This is lower

lowest
Lesotho's civil service stood in I978 at 28:1.
than ? out of the 8 anglophone African countries which Godfrey

compared for the year 1971/2. Relating the top of the scale

(for 1971/2) the ratio stood at over 100:1 which
This

to gdp per head
was higher than all of the countries to which he referred.

means that comparatively, Lesotho's civil service salaries indi-

cated a somewhat greater egalitarianism inside the service it-
self, but a greater differential in relationship to the country's

lowest-paid domestic wage earners and the domestic productive

capacity of the population as a whole.”

Except possibly for the lowest grades in the civil service,

it is true to say that the Maseru-based bureaucracy (including

public enterprise non-manual employees) has created for itself

a posit. Lon of privilege which places a heavy burden on the very

1. L\DC, Investment guide to Lesotho, undated, p. 9. Also
! ¢ "LuHQtho moves on”. 10 Years of development 1967-1977.
inside back cover. . -

2. Winter, op.clt.. p. 35.

3. See Godfrey, The international market ..., op.clt.. p. 7
(Table 1). In terms of the ratio of top to bottom of the
scale, Zambia's was the highest (44) and Tanzania's the
lowest (16). In terms of top of scale to gdp per head,
Nigeria was highest (98) and Zambia the lowest (32).
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scarce national resources, thus reducing capital available for
other purposes. In addition, the power which it wields has en-
abled it to drive its income level - and therefore its standard
of living - up and away from that of the very small resident
working class and further still from that which the large rura.
majority can earn at home. The milieu In which it works, 1lives
and spends its leisure time, the standards it pursues, the prob-
lems it perceives as urgent and important at work (as illustrated
in the Chapter on Participators’ Perspectives) and at home are

all of a very different character from those of Uiv class of

rural dwel-iers and migrant workers.

Migrent workers 1

Writing in 1972, Vallrann concluded that somewhere between
planning and execution every project in Lesotho broke down. She
argued that a combination of social and economic factors con-
strained the migrant worker in such a way that he would make no

effort to improve his domestic conditions nor cooperate with
any government improvement agency. Her conclusion is baaed

on research carried out before independence and is therefore
dated. It is also somewhat exaggerated, for it is not true that
he will make no effort at all. Furthermore, in trying to ac-
count for the response of the migrant worker one lias to consider
a broader spectrum of problems than the ones she raises. In
addition, one needs to keep in mind that many of the breakdowns
in project implementation have nothing to do with the migrant
worker; for example, slow project formulation in the CPDO and
ministries, lack of Implementation oajuicity in the ministries'

divisions, general dearth of construction capacity and a variety

T.”.is refers to people whose homes are in the rural areas ol
Lesotho (who may or may not have access to a piece of land;,
who? e agricultural production provides at most a minimai
contribution to family requirements, and who therefore find
it necessary to send family members off to the mines and fac-
tories of South Africa. They are referred to simply as mig-
rant workers because this relates to their princtpa ro uc

tive activity.
S . Waliman, Conditions of non-development: the case of Le-
sotho, Journal of Development Studies, 8, 2, 1972, p. 251.
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of donor-related obstacles. Nevertheless In regard to projects

which require the participation of the rural people, the over-

all thrust of her argument is valid and would be so acknow-
ledged by many government officials. It is confirmed, for
instance, by the decline in agricultural productivity and by

consistently indifferent response to. or inability to sustain

interest, in, the implementation and maintenance of projects.

A recent comprehensive study of village water supplies un-

dertaken by the London School of Hygiene and Tropical Medicine

has underlined the nature of the problem. A major rationale for

constructing water supplies by means of community development
projects is that t ey are supposed to stimulate further develop-
ment activities; that 1is, they should have a catalytic .fleet.
The study found that in Lesotho there was no evidence to show
that this was the case. The general attitude of the wvillagers

was that in return for fulfilling certain conditions -

estab-
lishing a committee, collecting a small sum of money, and sup-
plying labour for a brief period - they were able to commit the

Government to assist them. They showed no further interest in

using this as a base for further efforts. They were unwilling

even to carry out maintenance responsibilities; in their view

they had made their contribution, and it was the Government's

responsibility to maintain and repair the facilities.

A set of factors will bo presented which, it is suggested,

are bound to effect the attitudes of the migrant worker class,
and cause its negative response to Government projects and

agencies, and the personnel who sponsor the schemes.

1. E.g. Bouscharain and Robinson, oR”cit., on ~#0 failure of
cooperative dairy production schemes because of lack
farmer interest.

2. R. Peachem et el., le”otho. Village water

suppliest An_ex-
pont evaluation. Pinal r., port, 1977 -
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The ttigrant workers' assessment of the distribution of
benefits within the country would be the first discouraging
factor. Visible advances are concentrated in Maseru - factories,
houses, tarred roads, electricity, buildings, shops and recrea-
tional facilities. The LNDC is attracting industry and commercial
ventures to two industrial sites only, Maseru and nearby Maput-
soe, so reir 'orcing a pattern of polarization characteristic of
an'open dooi* campaign for foreign inve tment. 1In contrast to
Maseru - inhabited by the wealthier Basotho - the environment
of the migrant workers is characterised by a harsh climate, lack
of potabxo water, unhygienic sanitation, and poorer oduc; tional
and infrastructural facilities. The very inaccessibility of the
mountains discourages development efforts, and the most capable
civil servants resist appointments to the rural areas. An indi-
cation of the difference in standard of living and infrastruc-
ture are figures for the sale of new and second-hand private
cars: for Maseru district the figures in 1973 were 393 and 1 056
respectively; for 'o.Jiota.onr, a mountain district, the figure

was nil in both cases.

The next factor likely to dampen the response of the rural
Basotho to development efforts is the marginal contiibution ot
farm earnings to total household income. As shown in Chapter IV,
the average household can anticipate earning no more than 10-20
per cent of its income from its fields. 1IVen a significant rise
in productivity would not alter the need for the major part of
the family income to be earned from off-farm activities. A study
undertaken in India is relevant: one category of farmers, those

who, with improved practices, could provide up to 7> P«* cent °r

their total subsistence needs showed 1litll» interest in the pro-
posed it rovements. «”?uite realistically, they argue that the

extra effort is not worth their bile, because they still hove

1. Bureau of Statistics, Annual statistical bulletin 1973»
1974, Table 98.
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to find outside woric -n order to fill the gap'.” The average Ba

sotho fanner's prospects for self-reliance are far more remote.

Third, his agricultural and rural environment is deterio-
rating. Fields are becoming smaller and produce 1less, the
number of rural inhabitants without stock and/or land is rising,
and the practice of sharecropping is increasing which means that
what is being produced is less evenly distributed. Much of
the land is 'almost irreparably ruined' and much of the rest
'so shallow as to be considered only marginally productivel.2
According to the World Bank, about half of the cultivated areas
and a substantial part of the mountain pastures are affected by
erosion. It estimates that every year perhaps as much as 1
per cent of the country's topsoil washes away, and that if
nothing is done crop yields will fall at a rate of perhaps 5

per cent per year.

Furthermore, the political predicament in which these mig-
rant workers find themselves will discourage them further. It
is central to the character of the migrant contract that they
are precluded from effective expression of either grievances or
hopes at. their place of work. On the mines they become part of
what they see a.i a complex and arbitrary power structure, in
which their interests are not representedAt home, on the
national 1level - where even the minimal participation of a vote
has been removed - they witness a divisive and confusing situa-
tion, not surprising in view of the negligible potential for

satisfying popular expectations. At the district 1level, the

1. A. Bodcnstedt in discussion with G.M.E. Leistner, See
G.M.1l. Leistner, European views on the development of poor

countries, 1969, p. 9-
Hamnett, op.cIt., p. 40.

International Bank for Reconstruction and Development,
Le to: o »iovoir dilnt challenge, Washington D.C.i World

Bank 1975 Report No. 331 a LSO, 197, p- 5.
4. Anglo-Azterican Corporation of South Africa Limited, Manpower

Resources Division, Fm perce .tions and behaviour patterns
of biock einewor’:.' on a group gold trine.197<T pp. 31-2.
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$4iti.crn iu tlio aamo. illocted councils, lu»/« been rvpiilatl by
nominated onca. At the local level, politics intrudes into

most of the community cordon and water supply projects. The
water supply study mentioned above found that most local develop-
ment committees were not freely elected but appointed by the
Basutoland National Party, or were 1in fact the same as the local
party committee, and as such they often failed to win coopera-
tion. Also, despite a strong appeal by the Prime Minister
against ouch practices, members of the ruling Party used pro-
jects and food-for-work schemes for party political ends. At
the same time members of the Opposition actively discouraged
participation in projects, and on occasions damaged facilities.

The Prime Minister commented 1in Parliament:

I observe with deep regret and shame that so much
damage 1is done to our conservation works. I see
contour ridges cut through, dam walls trampled,
trees broken md uprooted, fences torn down, meadow
strips destroyed "

Then, the tremendous gap which the migrant worker learns
is possible between the South African city and the conditions
he knows at homo, is also crucial to the 'economic pessimism'

which dominates his world view.

Migration to the thriving industrial complex shows
him that the poverty of his village 1is relative as
well as absolute, and relative to something us rich
as industrial South Africa, what chance can there be
of alleviating that poverty? The gap between "home"
and "away" 1is so comole te that the possibility of
small improvements which are necessarily far below
"away" standards provides no incentive to develop-
ment; efforts: the contrast is considered unalterable.

Waliman notes, in addition, that each migration raises his con-
sumer tastes and diminishes his chances of satisfying them at
home, and reinforces his percept%on of his home as a place of

rest and recuperation, not work. In addition, the applicant

1. Speed, by the lion, the Prime Minister of LonolIIio, moving the
1968/69 development fund estimates of revenue and expendi-
ture, op.cit.. p. 10.

2. Vallman, op.cit., p. 259.
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migrant worker knows where he stands in terms of access to

mine contracts. He knows the rules of eligibiiity (unpleasant

though they may be),

aoproximately how long he will need to wait,
The contrast with his access to

the location of the recruiting agency,
and the return

on his Patience and effort.

government services - where he experiences fragmentation, dis-

continuities and (to him) inexplicable delays in response -

will emerge from the points which follow.”*

On an adminl.vrarivt level, the multiplicity of agencies
(as opposed to the shortage of acual personnel in the field)
him with developmental and extension functions
given the frequent fail-

which confronts

la as ihely to cunfuse as to assist:

ures to follow up (discussed helow) it 1, more likely to disap-

In the Ministry of Agriculture alone,

poiut him. For example,
responsibilities are divided among 1livestock, crops, conserva-
tior. and cooperatives, each with it. own field officers. Simi-

larly, farmers' asscciations proliferate into specialised group,

dealing with livestock, poultry, wool production and communal

gardens. In addition, other Ministries, such as Education and

mwwowonwen O.velopmen,Department. ... e e

rou, voluntary agencies and missions, function in rural areas,

ihis fragmentation of services may have its bureaucratic orga-

ntzstional Justifications, but it is unlikely to accord with

the need3 of the rural communities.

They must also become sorely disillusioned by the effects

or their tune horizons diverging from those ,f the civil service

and national planners. The problems in the way of harmonising

self-help schemes with national planning have been generally
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underestimated by the Government. Difficulties arise particu-
larly in cases where the Government instigates village enthu-
siasm for an idea, and then fails to follow up because of lack
of manpower or capital. After the 1970 'coup', he Basutoland
National Party Government set about gaining popularity through
an active campaign to encourage village interest in developing
3ocal water supplies. In the process they elicited applications

which far exceeded Community Development's capacity to construct.

By 1,'75, the backlog wO» as follows: 7"'"7 villages had collected
money and submitted applications; there were a further 100 sup-
plies in need of completion and major repair work; a further

3< had received donor funds and equipment but hod not yet been
installed.1 Over the previous seven years Community Development
had averaged 29 installations a year. At that rate many vil-
lages would hove to wait 15-25 years for their water supply pro-
jects. The suspicion and negative impression of villagers who
have Leon encouraged to take an interest in a proposal and to
make financial contributions, and then see no results for such

long periods, can be easily understood.

Another example can be found in the contrasting approaches
to the building of a road.'™ A village committee decided to build
a road, and having built a very low standard and dangerous
track, applied for R13 000 (which the United States wuubassy

Self-Help Fund had agreed to) to construct certain sections not

susceptible to hand labour. Thu CPDO - fulfilling the require-
ment. of rational and national planning and of encouraging and
usin aid - waited first for 1 comprehensive national transport

study to de ermine priorities; then selected for this particu-
lar road th< most expensive of the three alternatives offered
by the consultants (to increase tourism and reduce vehicle

maintenance costs); then set out to identify a donor to assist

1, Foachem, op.clt.

2. See Appendix VI for a more detailed study and discussion
of this project.



with the engineering study and another to pay for the construc-
tion. At no stage did the Planners inform the villagers of what
they were doing, or of the causes of thw delay. The villagers'
self-help undertaking would have been completed by 1972, at a
cost of R13 000. The CPDO project might be complete by 1980,

and will cost in the vicinity of 3,5 million.

In this overall situation, the rural dwellers and migrant
workers of Lesotho must have a strong sense that much of vital
interest to them is being decided totally outside their realm
of influence or understanding. As _crange os the vagaries of
the werther, must be the mechanisms which determine their wages
and work conditions in the mines and factories of South Africa.
They have no control over the prices they get for any products
they may produce, and must find exasperating the continually
rising prices they pay for their purchases. Political partici-
pation has become a very limited exercise, and at the village
level - where they may or may not be consulted - concrete results
of any participative efforts are very few. They constitute an
excluded class, in regard to both active involvement in deci-
sion-making , and access to available domestic resources * Owens'
and Shaw's conclusion tliat participation in decisions most im-
portant to his life is a precondition to the mobilisation of
the individual's energies for development,” underlines the un-
likelihood of the migrant worker class reacting positively to

Government pla: n.

These glimpses into the worlds of the bureaucrat and the
migrant worker have been intended, first, to show how disparate
those worlds are; second, to offer an explanation for the

failure of so many projects which depend on a sustained,

Owens and Shaw, op.cit., p. 3.
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positive response from thy people; and, third, to demonstrate
how the dynamics of underdevelopment benefit the small privi-
leged class and seriously damage the interest of the overwhelming

majority.

It is not suggested that the bureaucracy should be held
responsible for every aspect of this state of affairs. As has
been said earlier, the structure and process of increasing im-
poverishment of lcsotho were we ll-entrenched before its members
took up their present position in society. The burden of the
argument is rather that those processor, are continuing, and that
the bureaucracy benefits from and ultimately serves to assist
them. The overall impact of the policies determined and imple-
mented by Lesotho's political and civil service leadership has
been to increase dependence on South Africa (note, for instance,
the huge and growing trade deficit), in particular to raise
steadily the number of workers flowing to the mines, industries
and forms of South Africa. This reinforces the migrant labour
system, bolsters the South African economy, and continues to
denude Lesotho of the energies and capacities of its physically
active manpower. Senior bureaucrats arc aware - in a statisti-
cal sense - of the downward trend in local production and the
upward trend in reliance on the Republic; yet they have not
propose*. ;ignifleant reforms which might reverse these trends.
Bureaucratic organizational requirements remain more important
than ¢ ieni.-oricntation; and bureaucratic class interests take

priority over client-participation.

This brief sortie from on essentially administrative study
into political economy haa been necessary in order to locate
the earlier conclusions about organizational reform inside a
broader framework. The central and major portion of this study
showed some strengthening of the CPDO and the planning units and

the circumstances in which this took place, and the reasons for



the change. This, it was concluded, amounted to internal ad-
ministrative reform falling inside the APAM definition, but

far short of the requirements of development administration.
:rends in the economy demonstrated that this type of change

had made no impact on a steadily worsening situation. This in
turn called into question the role of the bureaucracy. The dis-
cussion of the bureaucracy and the migrant workers indicated that
the former was gaining advantage from and serving to abo. the
forces of underdevelopment and dependence. In the final analy-
sis, the case which has beer, observed is one of administration

for underdevelopment, or underdevelopment administration.



APPAN'DICES

Appendices I to IV consist of Government Circulars relating
to the organization and administration of Lesotho's plan-

ning machinery.

I Cabinet Circular No. 14 of 1967: 'Development
Planning 1
IT Circular Standing Instruction No. 1: 'Co-ordination

and Control of Foreign Aid and Technical Assistance'

III Establishment Circular Notice No. 26 of 1968:
eDirections for the Organisation of the Department

of Planning and Development'

Iv Public Service Circular Notice No. 38 of 1970:
'Directions for the Organisation of the Central

Planning and Development Office'

Appendices V to X are short notes or case studies on specific
issues of relevance to the main study. The purpose of each
will be explained individually, but their principal function
is to illustrate and expand upon some selected points con-

tained in the body of the thesis.

v A record ol District Administrators' views o011 pin:xnin;;
and administration

VI The Ramabanta's-Semonkong Rood Project

I'll1 The Abattoir Project

VIII The Growth Centre Plan

IX Notes on the Budget Calendar

X Notes on the Preparation of the Second Plan



a. J=.? cCcIXCL.AR r:o. of 196°?

The Cnbinot Office,

GJ¥/DI2V/5 P.O0. Box 527,
Mnseru.
15 th June 1967.

To: All Pcmr-nent Secretprier.
Director of Pests and telecommunications

Conied to: Principal Legal Adviser
A llHends of Departments
economic Plan.iing Unit
All District Commissioners

D .W3IOR.' , I PiANi;iNG

the Prime Minister has directed that r Central Planning
Office should be established immediately to undertake the res-
ponsibility for development planning, preparation, co-ordina-
tion and evaluation of development projects, control of their
implementation, and co-ordination of all external n-M and
tec mica l assistance. lie primary task of the Central Plnn-
ntn ffIce will be to construct an economic plan for Lesotho
in the 1light of the Government *s development objectives, and
see that it is carried out.

2. J\ Cabinet Economic lanning Committee will be set up
with ;ho followin' functions:
r jg the determination of overall nlanning strategy;

ithe determination of planning objectives:

the determination of resourcer the broad sec-
toral distribution of the development plan and
planning priorities.

3. fhs Central Planning Office will fall under the Prime
:ini. ter* s Portfolio and it liar, been agreed lhot Mr J.W.
Lie:.rn will herd t e office, while retaining for the time
boin h 1 present function of Permanent Secretary in his

Mini try. The bureau of Statistics will henceforth also fall
under the Prime Minister's office. The Economic Planning Unit
will be absorbed into the Central Planning Office.

4, Development and Planning matters, other than those re-
lated to commerce, industry and labour, will be transferred
to t e Central Planning Office from their present Ministry.

5. In consultation with the Ministry of Finance, Mr Biemnns
should immediately prepare a budget for the Central Planning
Office for the remainder of this financial year. It has been

agreed that the Central Planning Office should be staffed as
fO1l OW: :-



Director of Planning

Chief economist ,'rl.ieli”i Pe.-.le.l.nnt Seoret nry
2 Jiccno, ,lr.tr. = Aa.tf.tont Secretrrter
2 Piannto" Officer, Supporting Sxective nml clerical staff

1 smmmmms

of Plsnninf.
8. The Prime Minister ha. directed that immediate steps be

token to fill all posts.

23 Afi tn vo'jr distribution -1st ror

(Signed)

Secretary to the Cabinet
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C?ntrnl Plrrjiinc frico,
P.O. Box 630,

IOVSJPU.
CPO/AID/1 19th February I96S,
ETK/APL
TO: Tl'’P Secretary to the Cabinet

All Permanent Secretaries

Director Posts and Telecommunications
Director of Audit

Chief Fstabltshirent Officer

Copied to: Private Secretary to His Majesty
Clerk to the Serato
Clerk to the National Assembly
Secretary to the Public Service Commission

CO-ORDINATION AND CONTROL OF FOREIGN AID AND :DCIINIC.XL ASSISTANCE

The II-nournble the Prime Minister has approved the attached
Standing Instruction on Coordination and Control of Foreign Aid
and i'och A. I Ar ilstanco and has directed that the Inj.tru« tiwii
take 1. .edlate effect.

2. In term: of Gazette Extraordinary No. 20 of tli July, 1967,
oar >f M "e main functions of theOffice of the Minister ofPlanning
and Development is the ed:;iniatration, control and co-ordination
of foreign rid and technical a.distance. There are many instances,
however, where Ministries have secured development aid from nid
donors *.*ith< jt reference to or without the knowledge of the Direc-

tor of Isming. .'hero is also some confusion as to who is ulti-
mately responsible for the final approval of aid requests or aid
offers. .'"hr Instruction referred to above sets out the correct

procedures and practices to be followed by all Ministries and
Department: without exception.

3. It cor.lot be ov«-renpliasizod that all rid is costly to the
recipient even when it takes the form of an outright grant of the
full co t of a project. Inevitably there 1 a future recurrent

com it, ;ent, for example, the cost of maintaining the project once
it 1 completed. Often there in an immediate commitment, for
example, tin provision of counterpart contribution which may take
a number of forms: the free housing, local transportation, office
and secretarial facilities for the personnel engaged on the pro-
ject. oreover, because aid donors do not always take the sane
view of economic priorities nr the Government does, there is a
danger d at Government nay become committed to expenditure on pro-
ject;, e¢hie-, do not, in it. view, agree with the ecale of nrtcri-
tics of its Development Plan or Programme or contribute directly
to the economy.



I# % titeroforc th.pt the Ccui; .1 lonninfr Office
keens £f'ill control -f aid negotirtionn and rcceptr.nces. It
cannot ho loft to individual 1linistriea and Departments to de-
termine their ovn priorities and .:ake their own commitments.
Herucrte for aid and .he aid proSra::ime as a whole ho'ild be con-
sidered in the context of the allocation of the total finnncia
*nd e:o .onic resources available. It should also be remembered
that aid anenciea are anxious to ensure that any funds they make
available are utilized properly and effectively, and very often
they require Government participation in one form or onotner.

r hr or leneot Secretary f«<r .External Affair: I hereby re-
quest, h to ensure that copies of the Standin 1Inal,ruction attach-
ed hereto ere 'sent to all Foreign Missions, Aid Agencies, the
UNDP Resident Representative, etc., requesting their co-operation,
in particular with Sections £, *~ end 5 which deal with correspon-
dence and communications regarding foreign aid.

(Signed)

Director of Planning

KINGDOM OF LDSGf1l10

STA1'hl. .: TNG I'lmCf1ON CO-ORPINAYICM -fH GuMfA1lL ;V M AID
1. CM L

Ahir In: truction sets out the practices and procedures to
facilitate more effective co-ordination of foreign aid to the

Kingdo.. rx Lesotho .

These practice? and procedures shall be adopted immediately
by all Mini, trier, and Autonomous Public Bodies.

p- n i- . .1eee iriiric Am n, (bf.i'Ma.. n
ib
@) The Minister for Plannin 1is hereby designated the

of c'i.-1 «®oT.a; .;an of the Cabinet Economic dinnning
Co :ittee on all matter, concerning foreign aid.
(Mote: For the time being the Prime Minister to also
the Minister for Planning).

(b) ,~factive immediately the Minister for Planning signs
all agreements (except those of a purely operational
e rector) involving foreign aid end teclmlcel assis-

tance .
(c) Tc ensure proper co-ordination, Ministries and Agencies
o" -r.vemment shall not initiate or negotiate foreign

aid with foreifn aid agencies, except with regard to
iin err, of tcclu ical detail and feasibility. Discussion
> all development projects and technical assistance
programmes shall only be held under the auspices of

the Central Planning Office.
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Affairs is fully informed.

(£) With regard to foreign aid the Central Planning Office
responsible for:-

(1) evaluating and scrutinizing all request..
for outside aid; _

(ii) Assisting Ministries in the preparation
of a<.equate documentation;

their possible application to the Kingdom

of Lesotho; . ”
(v) In conjunction with the appropriate Minis-

try or Ministries, reviewing, adjusting

and readjusting priorities according, to

the progress of development and implementa-

tion of the development plan;

(vi) Maintaining n complete and up-to-date
catalogue of all foreign a ..ainlance already
received, or under negotiation;

(vii) Maintaining record and files of all corres-
pondence which involve the expression of
Government views or decisions concerning
development aid.

3. 1IMIGTAIJS

His duties will include.

fi) The preparation and maintenance of a rata-
logue of all foreign aid received or under
negotiation by the Ministry?

(i1)

is
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GuLjPCi' tr Section. P(c) above, Aid Agencies shall send
nominations of foreign experts to the Central Planning
ffice; similarly acceptance of nominations shall also
be ¢ nveyed to aid agencies by the Central Hanning Of-
fice. The Central Planning Office is responsible for

ensuring that incoming nominations are routed to the
appropriate Ministry and that prompt follow-up action
is taken to obtain acceptance of nominees and expedite
replies "to aid agencies.

The Permanent Secretary of each Mini: try shall keep an
up-to-date record of all foreign international experts
in his Mir istry, sending quarterI s returns of such re-
cord to the Central Planning Office.
The record shall show the following data.
Ministry
Title of Project
Name of expert
'itle of expert anddetailed duties
litis of aid agency
Date of arrival
Duration of assignment
Location of office and telephone number of expert.

M; sHIPG IN'. SCMO0. kSMlih

Nonina ;ions made by Ministriesforfellowships and scholar-
ships forming part of approved aid programmes and projects
shell >nly be sent to the appropriate aid agencies through
the Central Planning Office.

ihe Central Planning Office willensure thattraining
'indcr forei.-n aid programmes 1is sought only in relation
to established needs and priorities.

The Chief Mstnbliahment Officer will ensure that an effec-
tive system is developed and promulgatedthroughout the
Government for evaluating the merits andqualifications

of potential trainees.

The Secretary fcr Training and Permanent Secretary for
Avducation .hall in their respective fields maintain records
of each trainee, sending quarterly returns to the Central

fir ming Office. The record all include the following
data
(i. Memo of trainee
(iv Nature of trt Ining - subject and plan of study
(ii-1 ' Progress of training
(i\r! D; l.e of do rlure .nd duration nf Ilie tra Iniug pi rlod
(v) . nh trainee will sign m ;tatemeut to the effect that

o1l compietion of the trainin' period he or he will
serve the kingdom of iesotho for a minimum period of
i.hree year; in the care of a course 'acting one year
or leas "nd five years in all other care; . The train-
ee* , signature on the statement will be certified by
two witnes; cs,



THE M1'IE MINISTER
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ES''ABUSIDIENT CIRCULAR NOPICE NO. 26 OF 1968

Department of Establishment
and Training,
i*rime Minister’s Office,
P.0. Box 527,
MASERU.

27 th September 1968

To: Secretary to the Cabinet
All Permanent Secretaries
Director of Posts and lelecommunications
Director of Planning
Director of Statistics
Director of Audit

Copies to: The Honourable the Chief Justice
Private Secretary to His Majesty
Principal Legal Advise!
All Heads of Departments
All District Administrative Secretaries
Clerk to the Senate
Clark to the National Assembly
Secretary, Public Service Commission
Organisation and Methods Officer
Secretary, Government Organisation Commission

DIRECTIONS b'OR THE ORGANISATION OP THE
DE->\RP>h,NT )F MANNING AND DEVELOPMENT

The Honourable the Prime Minis that capacity and
in his other cap cities as the Mini. esponsible for the
Public Service a. d as the Minister re. visible for planning
and development, has directed me to auvir.o you that a new or-
ganisation for the Department of Planning and .* elopment, os
sot out in the itached directions, will hove Xxe from
Tuesday, 1lst October, 1968.

2. The Prime Minister directs me to ask you to study the
details of the new arrangements very carefully, and to re-
euir< all wlio are concerned to prepare to implement them in
a thorough and efficient manner by the date proscribed under
paragraph 1 of this Notice.

(Signed)
(Ag.) Chief Establishment Officer
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ii

DIRECTIONS S'OR THE ORGANISATION OF iHE
DEPARTMENT OF PL.\NNING AND DEVELOPMENT

Th** IT¥1 pofibIlR F Do il l1-nioi)l
1. The purposes of the Department of Pieruling end Develop-
ment are -
(n) Producing a plan for the economic development of

Lesotho;

(b) co-ordinating external financial and technical
assistance;

(c) implementing the development plan and maintaining
effective progress;

(d) compiling an annual economic review;

(e) giving economic advice on development policy and
plans;

(f) conducting economic research into specific econo-

mic matters;

(9) collecting, analysing, collating and publishing
statistical information concerning Lesotho.

Grouping of Functions of Sei-artnent

2. In order to attain the purposes of t’e Department of
Planning and Development, the functions necessary for those
purposes have been assigned as 1in paragraphs 3, 4 and 5 below.

3. The Development Office will be responsible for -
(1) producing the plan for the economic dove Ioi>menlL ol
Lesotho;
(i) co-ordinating external financial and technical

assistance;
(1idi) implementing the development plan and maintaining
effective progress;

(1iv) providing departmental administrative services for
both the Development Office and the 0Office of the

Economic Adviser.

4e The Office of the Economic Adviser will be responsible for-

(1) the annual economic review;
(ii) economic advice on development policy and plans; and
(iii) economic reaegrch into specific matters.
5. The nuroau of Gtatirtir.” will be responsible for collect-

ing, analysing, collating and publishing statistical informa-
tion concerning Lesotho.
Administration of the Department

6, The Department of Planning and Development 1is a depart-
ment rf the Cabinet Office, and accordingly the Prime Minister
exercises general direction and control over that department.
The Secretary to the Cabinet in the public .wiV1loo head of the
department and exercises supervision over it.
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through the Development Office.

« £ E " : E 5 £

1111S1T111131s

the Deor.rtment of Planning and Development.

Organisation Chert

i.-fb 1..h-:r>t nnd Fln”nclM a a JtcrttgUL angy. Acco-mt fay
nentr, .

..xrr’*nj " -

of roctlonp

quential modifications.

Office Accommodation

ments will be conducted separately.

16. The Bureau of Statistics will remain in its present accom-

modation.
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A PPUXDIX n

SARVICA CIRCULAR NOTICE NO. 18 nf 1970
R2F- iiirn , 1970
2 .- FOR ?;r® ORG.-K I IATTO-: .-P r.:v CcJM:,'H\L PLANKING AND
AV A oypiCB ' ~ ~
E 1 E E £ = S - E c2 H E ~ i
A.S. MOIULI
?crm<inont Secretary, Public Service
Department
S m
PAirr j p:it
2.2.2.. 2 .7 =" " A 71/1968
— " A ri. v.> DXHiiCrlOKS
7?:- 1; 'U lip 8 IAITS I'TCS
Cf s27:»=".dtrelCtlona wtll b<-clvan t" r“noct nr th, r
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; v B list 1/70-71
5. Permanent Secretary, Public Service deportment, has pro-

vided in the Establishment List 1970-71 for the implementation
of these Directions.

r c=x : n? THSSJ DIP JCTIONS
6. These Directions have effect forthwith.
7. TI!J c % PL\%: no /., p DEVELOP: ) P FICE
--m PUZJcnoNS oF ms cu:Ta\L Arm DEVLI OI'MENT
o:v. .
7. The me-in PIHiPOSE of the Office is prescribed in para. 8

and the FUNCTIONS that are necessary in order to achieve that
purpose are determined in para. 9.

pupposE or wuid <FPJCI:

S. Phe ouroore of the Office is — a) To co—ordinate and in-—
tecrate all government policies in the light of national re-
quirements for rapid economic development, and b) fo avoid
policy inconsistencies and wastage of scarce physical, financial
and human resources.

FUXCTTfINf, OF ,HE OFFICE

9. The f-net. ! that are assigned to Ilie Central Planning

and Deve Japmeni: Office in order to acliieve the purpose of that
Office are - 1) Deiigning and revising long-term, medium-term
and annual national development plans and combining and recon-
ciling ector and sub-sector programmes in the plans.

2) Preparing annual Plans for implementing the medium- and long-
term pirns. 3) Recommending policies, measures and machinery
required to mobilise financial, material and human resources

for triple anting development plans. 4) Maintaining a system

of continuing review and evaluation of progress on development
plan implementation, identifying factors which are retarding or
may retard development and dealing with then in collabor. cion
with responsible Ministries. 5) Co-ordinating the acquisition
and use of foreign assistance. 1In those cases involving tech-
nical assistance personnel this will be done in consultation
with he wublic Service “eonrtnent. (it should be noted that
requests by Ministries and Departments for technical east, ner-
sormc" wil 1 be submitted in the first instance to the ""ublic
;ervice Department. 6) Conducting or arranging for research
into the overall growth potential of the econr my of Lesotho

and undertaking Joint research when necessary. 7) Formulating
in consultation with the Ministry of Education and with the
nubltc ervice Department educational objective, and policies
of the Government of Lesotho in satisfying the trair.ed-monpower
need of the country.

TITLE ~ 'FFICE

10. The title ofthe Office is "The Central Planning and Deve-
lopmen Office" and code abbreviation is 1IPLANOFF" .

AGO .tON

11. Theffice it, accommodated in the whole of the premises
previ-unly shared by it and the Lesotho National Development

Corporation.
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IP. .o Doporti;:enu of PlamAng and Dcvolon.nonl ir. n doport-
rait. o' tho IUniatry of Finance, Comv.ercp and Industry, tho
litit" ror of Ftnanco, Commerce and Industry exerctstnc general
dtroctton nnd control over the department. The f-ernanont Sec-
retory for Finance is the public service head of the nepart-
nrnt end exorci.ics supervision over it.

13. .Tie financial condition of Lesotho impose;- constraints

that require, initially, 0 concentration of staff and simple,
flexible organisation, subject to revision in due course if

the work of the Office grows and if a larger and more specialis-
ed staff beeonell necessary.

IT'D ;P OFPICh

14e The Office is headed by an economist with administrative
experience, designated Director of Planning and Development.
lie is the economic adviser to the .rime Minister. This office
is filled by r citizen of Lesotho (if available).

GhAD . M: f h'MI.M'G M. fI d.'-MIT? Of 1M.D OF OFF1GM

13. The office ofDirector of Planning and Development is on
thegrade S5 and will be responsible to the Minister of finance,
Commerce and Industry through the Permanent Secretary for

Fin. nee as the head of the department,

PPTMCIP.-. I. ACMIS .'ANM SICi:::t'AKY

1"). An office of 'Tineipal Assistant Secretary is established,
to be held by an Officer having experience of both administra-
tion and economics, who assists the Director end acts 1lor him

in his eh once. He 1is responsible for the administrative tasks
of the Office, including the responsibility for ensuring that
project;, are carried out on time.

OfMMAVI :ITAL STAFF

17. Provision 1;. made for offices of 5 Assistant secretaries
(Jcononics). A statistician with knowledge of economics and
other technical assistance may be added as they become avail-
able. The technical assistance staff is to be used in an ope-
rative capacity rather than in the usual observer reporting role,

AT': .ATTIMG STAFF

18...1 Junior Executive Officer, 1 Personal .ecrotary, 1 Audio/
Shorthand T> oiet, 1 Copy/Audio Typist, 1 Clerical Assistant/
Officer.

DCTAPI TbiniiiINT TAB! AND P.jUSONAL EMOLUMENTG

19. The table at the appendix prescribes the establishment, of
the Office and the details of person?l emolumots for the finan-

cial year 1970/71.
PRPCADIflIlS OF T4 OFFICE

20. a! a result of the financial constraints... »oul *>»e conse-
quent!'/ reui.ll and flexible nature of the organ1:atl.ui of (.ho
office, planning procedures are flexible and require group
activity and mobility.
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21. "'ho osnicnod puh joct arocor. pro dotonninod by tho Govem-
moj.t on the basis of devolo.jnont prioritios.

PART 1i. pitcGiMbm':-'.

ri'ic.D':rc 71 rh.":y

22. A Progronrinf’ Unit is the moin chrnnel of communication
between the Control Planning end Dovelonr-.ent Cffico and tho
operating Ministry. It receives from the Control Planning and
Development Office guidance enabling it to propzire projects
and programmes for incorporation into National Planse It
tranr lits to the Central '"lanning and Development Office the
information required for formulating overall plans and it pro-
vides periodic progress reports on the implementation of its
programme. From time to time the Central Planning and Develop-
ment Office calls meetings of the heads of programming units
for consultation and discussion.

FUNc: 10?:3 OF Pl1OORAMMING UNITS

23. The functions of these units include:-

(1) To assist the various Departments of the Ministry in
the preparation and implementation of the Ministry's develop-
ment projects (2) To combine and integrate projects and pro-
posals or the Ministry into sectoral and sub-sectoral program-
mes for inclu ion in annual, long- and medium-term plans of
the Government (3) To submit through their Permanent Secre-
taries prepared projects and sectoral plans to the Central
Plans, a- and Deve Ini.itenl dggjee within the ssSorifledl time-
table for preparation of annual develo -miii, pinmnr. end tlie
budget of the Government () i'o submit through the Permanent
Secretaries at regular and ad hoc intervals progress reports
to the Central Planning and Development Office o:1 physical and
financial implementation of annual development projects and the
national plans (5) "o prepare applications for technical Assis-
tance personnel and equipment and to advise the Permanent Sec-
retary on their effective utilization to achieve the objectives
and targets of the Government.

PBat v;:u @ ;:r:a uuiuf ::sTA:i:.ifiiad?j

2A . Programming Units of approximately 3 to 4 people will be
established initially in the Ministries of Agriculture, Educa-
tion, 'forhs and Health as soon as possible.

COUPOoI riON OF PR XUUTCTUC UUH'S

25.It is desirable to staff the programming unita with tech-
nically trained personnel andthis will remain the long-term

objective.
T: ANSI'TONAL PROVISION Fh;» PhPG!UlT:IMG UITES
26. Because of the present shortage of such people (24 above)

the programming units will befound in the existing staff of
Ministries.
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27. The r .nlmur. qunlificf'tionr r.hould be Cenbridce *Al level
or Joint >'etric-JlPttion Joerd of South Africn, -mlrss the
oerson c -icerned hra the neceanary aptitude without these
educational certificates.

m. '"'TO": "TP n Vi & r A'r t,.axx:iV. gv .~ > . L A

28. ; ch r.iabor of n procramminc unit (under both those spe-
cial r-rrnncemencs end any other lonp-term improve,,.onus aa des-
cribed in the preceding prrr-prnph) is n member of the stef- oai
the 'inis-ry in which he is workinp. Each unit works in close
n- -octetion with the Central Planning and Development Office.
The lie-d of that office if responsible for the professional
competence of all members of programming unit:e

PCT1'7 OF OF CO 'Ath "L" TITITG A D Y P.dPM.HT

29. If an officer of the Central Planning and Development Of-
fice is assigned to a programming unit he may be moved from one
ministry to another from time to time, but when he is working

in a particular Ministry, he is on the staff of, and resporsi ie
to, tie remanent Secretary of that Ministry.

TRinrTG Of PnOOlLiMMINCr UMITS

30. Central Planning and Development Office staff provide
training for people in the programming units in such things

no project evaluation, the use of cost benefit analysis and
other techniques for ranking projects in order of priorities.
Some will be sent to on institute of development and on other
short ,.em courses if necessary. Rotational duty in the Cen-
tral Planning and Development Office as arranged with Minis-
tries from time to time, will give programmers an overall view
of Lesotho's development problems. "

APPL .LDIX. CEMTItAL PLAITING AND DLVELOPMEIT1 OFFICE ESI'ABLISII-

POSTS/GRADE ANNUAL COST

SIDI.-F.I; 1(J2 - c: DO

I..... 0.L - SALARIES
1 Director of Planning and Development So 5»5~0
1 Principal At .istant Secretary SD U
A rlatent Secretaries (Economics) A

1 Junior Executive Officer D5 9 °

1 Personal Secretary D1 7 *

1 Audio/Siiortliand Typist D3/: ~,3%0

1 Cony/Audio Tyniat D>/3 “00

1 Clerical Assistant/Officer C4/3-2-------———-
Total-Salarios 27,140

ITEM 02 - WAGES

1 Men .enger 300

1 Lelephonint 300

2 Cleaners 180
Total - Nr-gee 780

I 'EM 03 - ALLOWANCES
Acting Allowance 400
16 TOTAL 28,320



APPEL£XDICES V - X

CASL STUDIES

V. A RECORD +~F PIS ,'RTCT ADMINISTRATORS' V1lg.vS ON PLANNING

AND ADMINISTRATION

Tlio main 1lbcuk of thi.i tho#i.t hoa boon on control planning
ond odmlniatralLion. In order to provide some additional indica-
tors of bureaucratic attitudes to reform, attention was given
to a few selected aspects of planning and administration outside
central government. Research for Appendices V, VI and VIII had
thij purnose in mind. They therefore relate to the final Chap-
ter's assessment of the nature and impact of changes observed in
Lesotho's planning machinery.

Appendix V pertains to one of the proposals of the develop-
ment administration movement which suggests alternative forms of
district administration aimed at decentralising responsibility
and incieasing participation. In Lesotho, the main trends in
district administration uere in the opposite directions from
those proposed by the development administration movement. The
pre-independence elected District Councils were replaced by the
BNP after its election victory with fully nominated District De-
velopment Committees.” Their budgetary allocation was removed,
and they were rendered powerless. A paper prepared by the CPDO
in 1970 listed a number of deficiencies in the operation of these
Committees : 1nl.BMr oil 1, that their title was mi.iloadi ug since
they were involved in food aid, villago-level type projects ond
not in a broad spectrum of developmental activities; their chan-
nels of communication with the headquarters of ministries werevety
poor and with the Planning Office virtually non-existent;
their powers were too limited and their access to funds so res-
tricted that they were renocered ineffective; and they were too

2
large to make or execute decisions. The repetition of exactly

1. See Interior Circular S/INT/CDP/112C 23/5/66 ond Interior
Circular Savlngrom No. 5, S/INT/CDP/112C 4/8/66.

2. District Development Committees, op. clt.



the same list of points in o Cabinet Circular two years later
indicated that no progress was being made with district adminis-
tration.” A year later a visiting adviser on community develop-
ment confirmed this.

Similarly, the powers of the District Commissioners, drawn
up before independence, were removed when the DCs were replaced
by District Administrative Secretaries. In 1970 these were re-
named District Administrators and their authority was raised, but
only marginally. In the Central Government offices in Maseru,
the proposals of both DAs and the DDCs were given very scant
attention.

In the period late 1969-early 1970, the CPDO prepared and
submitted proposals for the strengthening of the planning capa-
bility of the Districts. It recommended that competent, qualified
District Development Secretaries be posted to each district to
undertake certain planning tasks.3

The Cabinet accepted the recommendation and in August 1970
established the pest of District Development Secretary for all
nine Districts.” The CPDO submitted a list of graduates to £fill
the posts. .he Cabinet ignored the 1list and appointed people who
had neither training nor experience in planning,* so effectively
preventing any planning input from the Districts. As regards
district administration in Lesotho, the process observable could

be described as doparticipation, recentralisation and misuse of

1. Savingram, Cabinet (Personnel) to all DAs, Ref. CAB/DLV/SEC
20/3/72, Annexure C - DDCs and Machinery for Planning and

development.

2. P. Somnerfold, District administration in Lesotho. Comments,
24/1/73.

3. The suggested tasks were: (1) preparing reports or ensur-

that this was done for consideration by the Committees;
(ii) ensuring the attendance of the correct people nt meet-

ings; (iii) recording and following up decisions taken by
the Committees; (iv) maintaining contact with other District
Development Committees; (v) maintaining contact with the

relevant organs of central government and in fxirliculur the
CPDO, submitting regular reports on development to them; and
(vi) preparing inter-sectoral development projects whore
appropriate, or ensuring that they were prepared. See CPDO,
District Development Committees, op.cit.

4. Cabinet Circular Notice No. 13 of 1970, op.cit.

5. S. Montei, Brief review of plan implementation, 1974, pp. H
and 16.
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nowxy created posts.

The purpose of this investigation was to elicit the views
and perspectives of a number of District Administrators on the
obstacles which they saw confronting them in administering and
planning for the Districts. Six DAs were questioned. The

following is a summary of their responses.

Question 1 :What were the names of the districts in
which you held office and what wasyour
tenure of office in each case?

Two of the six DAs had experienced relatively stable te-
nures: one had held only one post as DA and tliat for three years
the other had held three posts at an average of three years. The
other four had been transferred considerably more frequently:
for example, one was moved seven times between 1965 and 1971 as
follows: two years, three months, one year, six months, four
months, one month, one year. The average tenure for all DA
posts held by these six is Jjust over eleven months which appears
(from discussion with many civil servants) to be slightly longer
than the norm. In terms of the answers to Question 6(v) below,

this 1is far too short a time to do anything useful.

Question 2 : “n’ations with the CVDO: (1) Did the CPDO
vver visit you to discuss your ideas or
problems? (ii) Did the CPDO ever attend
meetings of the District Development Commit-
tees? (iii) Did the CPDO ever write to you
IT consult with you? (iv) Did you ever
visit the CPDO? (v) Did you ever write to
the CPDO or initiate any contact with it?

If so, what was the response?

Five of the six DAs answered 1lnol to every question.
This confirmed a generally-held opinion that conununiuotion
between the Planning Office and the Districts was virtually
non-existent and corroborated the results of an analysis of
all outgoing correspondence from the CPDO from June .1965 to
June 1975s over the ten years only a handful of letters went

to the Districts and these wore on petty matters. One DA
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commented that while he was serving (in the lowlands) from
,968 to 1971 (which includes the full period of preparation
of the First Plan) he had remained unaware of the existence
of the CPDO.

The only DA who had been contacted by the Planning Of-
fice had not received any communication before 1V77e 1n that
year ho was visited on three occasions: once to bring a
World Bank mission to discuss a proposed project; once to
find out his and the District Development Committee's sug-
gestions for the Socond Plan (the only time it visited a
Committee under his Chairmanship)l; and once in an attempt
to arbitrate in a dispute between two departments on the sit-
ing of a post office in his district.

Question 3 : How do you view the role of the CPDO? (i) What,
in your view, 1s its intended role?

Only one DA gave a detailed response. lie first stressed
the necessity for the Planning Offico to go beyond the cen-
tral ministries and link up directly with the rural communi-
ties, enabling it to commence planning with a 'real situa-
tion assessment' which would provide its policies with a
'meaningful touch'.

On this basis they should draw up lines of direc-

tion where development should go. Further it should
act as a clearing-house for ideas, evaluate progress
or ensure that an evaluation taken place. Otherwise

it night deceive itself too easily. It should act as
a watchdog to nee that plans,programme t. and projects
are really implemented.

The others were less specific or loss certain ot its Intend-
ed role. One admitted that since it hod never been explain-
ed to him he 'did not know what it was supposed to do'.
Another said he thought it was intended to plan 'for the
country os a whole and didn't have anything to do with the

districts’'.

In 197/43 CPDO team visited the District Development Com-
mittees 1in connection with preparing the Socond Plan -
see below, Appendix X.

In L1972 the CPDO sent two officers to attend some meetings

SLirtec? . .
so negative they decided not to prepare a report.



r«*:ion 3 (ii) s Does the CPDO understand the Districts?

The response of all six DAs was strongly negative. Two

examples are given:

1lgiiiiis

know if Commi existed

the country.
! Does the CPDO have contact with the people?
Again the answer from all was firmly in the negative.
Throe examples ore given:

I am sur they haven'tboon in three-quarters of

the country. They never getout of Maseru.
NotV tg at all. People in the country or even in
Maseru d * knew thorn... It is a Gro:iL Plve
As .1 thought the CPO was merely concerned
n,...t,on .<tv) : Is the CIDO effective and does it ide
guidance?

The DAs all considered it ineffective end said that if.

had provided them with no guidance. One responded that it

'might be effective with people aoroad/bnt/ not with the people

of Lesotho'. while another felt tliat it was making '™> cons-

cious effort' to Give Guidance. He also criticised the CPDO

projects as well as the First Plan as 'irrelevant' simply be-

cause they were 'not started from the grassroots'. 'hey were

regarded as an 'Impoi itton'.

c.evtlon Tv) M Is the CPDO realistic in its undertakings?

They all said that they saw it os extremely unrealistic.

On. DA referred to it os 'flying in the sky'
other points, ti.ac

arguing, amongst
were it more realistic it would give much

more serious attention to the Growth Centre Plan since dis-
rupt ive social problems would arise from permitting develop-
ment to he concentrated in Maseru an.. .- A second

c.n -—— - ———————— s'— <® found i?........ ..



on tho actual prevailing situation would have maue contact
with the people through the DAs: 'Having failed to do that,

I judge them unrealistic’'.

Question 3(vi) : la it qualified tc do its work?

Except for one of the interviewees who said that 'since
we knew nothing about them it was impossible to assess', the
general content of the other replies wan that the CPDO staif
night bo qualified academically but their lack ol experience
rendered them unqualified for tho task.

This is whore the snag lies. The people were all
new, just out of school, they liadn't boon in the field
long and didn't know what was required.

They are qualified academically, but we are misled
by paper qualifications and forgot the role of experi-
ence — experience of practical situations in 1losotho.
They aro fresh fiom «shool with no practical background.

Question ifwvii) : How could contact between tho Districts and
the Croo bo improved-?

All the answers placed major responsibility on the CPfDO
to take the initiative, get out to the districts and meet
district officials and DAs and inform them of 'and include
them' in new plans and projects. DAs and other field workers
who do haw the opportunity of mooting people in tho rural
areas would thon be able to convoy and explain these ideas.
The planners should also go 'to tho villages to see what is
happening so that whon they talk about things, they must at
leapt know what ultoy are talking about’'. It was also argued
that planners needed to work and gain experience in the dis-
tricts ocforn joining the CIDO:

/They/are not given a chance to gain experience
before they are given full responsibility in the cen-

tral headquarters — e.g. you will not find one gradu-
ate from UBLS since 1964 in economics or administration
who is in the districts - they are o0il in Maseru fiddl-

ing with files and they don't understand the contents.
They can't make head or toil of tho districts because
they have never boon there...

It was also stressed that Chiefs needed to bo 'made part and
parcel of the planning stages' since they were expected to
help carry the plans out. 1In reply to this question only
one of the DAs made the point that a strengthening of the
rnlo of District Development Secretaries would improve com-

munication between the district and the CIDO. 'But', he
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added, 'it would require the District Development Committees

to be taken seriously by Governmentl.

S5ecret3ry"

Three answers ore quoted Which all conform quite closely

,ith the original intention Of the cmo and the circuliar estah-

""Bmsife
SSBISHE

their implementation.

r n m m m m

connected With agriculture.

.questlonidii) ! 1 UTor X '"'"Ts Z -

DAS shared the view of other civil servants

politicians with very little knowledge'.

n,,..tlnn )i(tii) i What does he in fact do:

The answer, indicated clearly that 1lack of training ore-

eluded these Secretaries from fulfilling their intended plan-
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oxplo ined to them.

msS3 ~ £ . Y ~ T ~ r 2~ r a?comtttee-

Ttu-oo extracts from replies are Civex.

the at rclevnnt Z © s

recommendations on theso. t

It should i“Pl1l2"%$°°“no?ice"Sf 'tue'Government

1 e s B

n,,.tton S(it) : '-hat are its main problems!
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Political nroblonn

The main problem was that they were political.
Politics still ploys the bippost role. They do not
want members of the opposition parties to be members
of the Committees. They want projects only for BNP
supporters. Even food aid they try to use as bait for
brinpinp people into the BNP..e despite the PM having
issued strong circulars against this practice.

But ultimately it become a political forum. Eve-
rybody interested in a project would come along and
argue and politicians would clash. People would just
talk and talk about their projects and we couldn't stop
them and it became absolute chaos in some meetings.

Politics was also said to be 'rife in the villages' making
an assessment of some of the suggestions which originated in
Village Development Committees problo- atic. One DA gave the

following example:

...If a village suggested a rood or dam and I
would say they must wait for a surveyor, the politi-
cians would accuse us of blocking development and take
advantage of the Impatience of the villagers who wanted

to get their predicts to market. fhoy would blackmail
us and call us people who block development.

Some of the DAs said that while politics always remained a
pocent®al impedi mt , they had successfully managed to prevent
it fro-1 disturbing meetings of their Committees.

One reiponse of the BNP Government to the activities of
the LCP was tie appointment of 'prominent citizens' to the
District Development Committees. Those were senior BNP taople
in the districts who were intended to observe and guide the
deliberations of the Committees. The two DAs who discussed
them wore both critical of the role played by those men, par-
ticular iy of their representation of the viI lage. They woro
also accused of trying to take political advantage of their
posit ion.

Thoy are regarded 03 political leaders in touch
with the villages - they were useful but some of them
brought their own ideas without consulting Village
Development Committees or the people. We could see
it was their own idea - they try and gain credit for
this and do take advantage.

Chiefs
While the DAs all disparaged the lack of interest of the



chiefs, end their failure to attend meetings, they did ex-

*

tions 5(1lv) and 6(ti).

r ».,Hcr. B (iii) ' Do members attend"
i 1 1lon >fjy) . Does it .eve a developmental role,
- !
G ¢ T ..................
D ® D

"'iaises—

anythinge
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iixoir potential was also soid to be limited by their lock of
authority over district officials and by the divided 1loyal-

ties of these officials: 'they felt that by abiding by deci-

sions of the DDC they might conflict with their masters in
Maseru *.

: Tho role of the District Administrator.

ailAostion 6
(1) Vhat is the DA's intended role-?

Some of the replies were brief: 'To represent the Go-

"eyes and ears of the Government"e;
'to super-

vernment in the districts -
'he should represent the people to the Government';
bead and coordinate all departments'; 'ho is in charge

'he is Chairman of every district bodyl.

vise,
of the chiefs ;

Two of the DAs,
the present DAs situation in its historical context;

in replying, felt it necessary to place

This has gone through a process of mutation. Ba-

nhe Wt'r<! Distrigt Commjissioners
-* ©OMRib 10 to tho ResfgengréonmJMﬁiéimr 2 ey were

hoods of Government in the district and had the powers
of o legal magistrate. Aftor independence powers were
divided and a new endro was established called Dis-
tilet Administrative Secretaries who wore intended to
bo 1lreed of ell legal functions and bo more responsible
for development and service functions. Also the former
. . istan- Ministers in the Cabinet wore sent to the dis-
tricts as resident Ministers in order to bring Govern.e
nont do.,or to the people - they were the political
heads of Government in the district /but/ hod no execu-
tive power... /They were/ withdrawn in J970. In 19/0
the DA was established and given all the old powers of
the old District Commissioner, of the Assistant Minis-
ters and the District Administrative Secretaries.

A second version concluded that the present DA was in a far
weaker position than the old District Commissioners:

nir, are today m n weak position. In colonial
times District Commissioners were the symbol of autho-
rity and coordination in the districts. With indepen-
( .ice, we got Ministers, PSs, Assistant Ministers, Prin-
cipnl Administrative Secretaries all with status above
io Li, and they had around them henchmen who alsofblt
above the DA Also in colonial times the departmental
oif.cers in the districts had to report to the District
Commissioner. Now the district officers ... are for
' Practice] ourpoacs responsible to their ministries.

This DA also mentioned that DAs' contact with the people

and liia moru development-oriented functions were impeded by
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the numerous small task , he was called upon to perforin, such

as many meetings to attend, dealing with estates and with

land disputes, signing affidavits and performing marriage
ceremonies.

Question 6(ii) : What are the principal problems which DAs
face in their relationship with central Go-
vernment ?

The foremost complaint of the DAs was the response of
the central ministries to their proposals was either very
poor or non-e.1l ILoul. I'hIn cmmoil n fouling .if frustration
among members of the Committee who felt '.hoy wore wasting
their time attending meetings.

The tendency is to recognise the DAs as important

only in times of trouble. But in normal conditions
there is not enough response... The only department
which takes us seriously is Community Development.

T would write to Cabinet and never know what hap-
pened next... fh'tre was no example when we were under
Cabinet where anythin happened.l There was never any
proper investigation or study to find out problems, at-
titudes and views of the DAs.

(pm tion 6(lii) : Are you able to coordinate the ministries'
district officers?

Answers differed in this case, but it appears that while
coordinati< t not easy, DAs through their own effozts may
be successful. Jne DA said because he was a chief, had i.ad
considerable iIm\ious administrative experience and was sup-
ported by 1la very good security officer', he had received co-
operation and n Mni;.t,mice. Without this background, his ouc-
co or wa i not managing as well. other said that despite tiio
'dual loyalty' and 'the conflict of interests' involved they
had managed to coordinate those officials. DAs in Maseru
appeared to experience more resistance than others since in
the capital the district officers have their headquarters and
are usually themselves heads of divisions. (See also Question

5 (iii) above).

1. From 1970 to 197** DAs were responsible to Cabinet. Ques-
tions were put to DAs as well as others about this, and the
answer from everyone was that this was detrimental to
district administration and development. In 1974 a

Commission of Enquiry recommended that DXs return to
Interior and Government accepted this.
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OM» :in. o (jv) : Are you ILiiV'»riiiod or coHHUJISH ilicwit Govoi'n-
rnont undertokingm in you* districts.

Vhe oxporionces of tiiot;o questioned differed, nnd ac-
cordingly their r plies varied from *In noat cases we ewere
informed..." to *5onetimes they did, sometimes they did not",
and 'ho, very 1l.tvie, only if a problem arose In peno-
tiil, however, their opinion was tliat ministries consulted
DAs mainly when they depended on their support.

They had to /consult us ,J The reason was, for
example, if you want to build a school the DA is the
Chairman of the Advisory Board on Education; £sgq/ you
had to get his permission and his support to approach
the chief about allocating xanri. Another example: to
build a rood through a man’s land, they would need me
to go and explain to him why it was necessary... I
would bo the one to put the message across to the
people and get them to see the value of a project.

juestion 6 (v) : Why do DAs change so frequently and what is
the effect?

The contents of the various answers may bo divided into

four subsections.
Political «rt- sons

It's to do with politicians. If a DA clashes
with a politician he is out. Politicians are wire
nailers and they know the people with hnn-Is on the
levers of power... We ore operating a spoils system
- Jjobs for pals - and it is not easy to make people
top down. If you are active in your political sup-
port for the party, and once we achieved success, then
we have to give you the Jjob we promised, and once we
Imvo appointed you, it is very difficult to dvnote you
they are prepared to sacrifice administrative ob-
jective.-, for political gain.

It is due to political feelings - there is so
much insecurity in Government ... if BNP people in the
district complain about a DA, the Government will move
him bee. use they are scared. They used to investigate
complaints, but now they Jjust move him.

d.!'">r rea o

This is because people who move them around have
no experience or understanding of wliat goes on /in
the district./ ... It would not have happened in co-
lonial times.

The calibre of the DAs today is depressingly low
and they can’t measure up to the requirements. 1In
vlose troubled time- we need first clans men - but we
haven't got them, t wo ko* p jingling thorn around hop-
ing wo ihtll find tomvone aul lablo.



riiofto freque t transfers remained a mystery to

me. I suspected personal reasons on the pert of
those who had po or to transfer, or n misunderstand-

ing of district administration and its role. I know
that at one time /the person responsible/ when he
wanted to hido that he was moving one person, he would
move n whole team of four or five, so affecting four

or five districts.

her aired tenure

There were various views on the time it takes a DA to
acclimatise himself to a new district and to begin operating

effectively.

In my third year I felt as though people knew me,
and I knew them, and they wore aware of what Govern-
ment wanted.

Three years should be the absolute minimum period
of office.

To got to know the people of an area, and the area,
and to let people get to know the DA, requires a minimum
of five years. I think an experienced man would take
two years to start to become useful.

1 think m average of i.wo years i~ necessary for

a DA to get to know his district. If you manage to
accomplish anything at all in the first two years it

is quite exceptional.

rf\ct.:- of frenu r.t transfers
As ijoon as you establish cr ts and people to
worx with, you have to go.
/itJ leads to malndminis uion because there is
no continuity. ;,nch new DA h his own pet project,

but he leaves before ho can soo it through to conclu-
sion and so ultimately nothing at all gets achieved.

I resigned not because of the effects of transfers
on me, but because of the effects on the districts and
the disadvantages for the people in those districts.

It frustrates the people, leaves them uncertain, ciaates
a state of instability and is a waste of resources.

Quo iton 7 e /hat are the major improvements in district ad-
mini-si.rat ion and planning that you would recom-

mend ?

One DA answered that if his replies were studied, his
su o.itions wouj.d ei orge clearly, and therefore there was no
m-od co answer, A second said that DAs and chiefs needed to
work more cionaly and use vich other to hotter effect - he
f«ll with the return of the DAs to Interior ('back wilLh the

chiefs') the position would improve. The major points from

other replies were as follows:
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1) There are 1Loo many officers - DAs, Li/Ss and
DCDOs overlap. One s".ould die and it should bo the
DIA;.. . /dox.vvt 1-7 11 tliey roplacod tho DDS.s with

-ions qualified in economicsnnd able <> ''rer*ro project
memoranda, then they would bo a very useiul link wi h
CPO. 2) At the moment CPO’s work ends in Maseru. Ii
they couxd somehow help the villages and their people,
that would bo a (treat assistance. 3) DDCs should
liave thoir terms of reference properly defined and
their composition legally defined - so that they can
have the pov.ar to exclude people if necessary.

1) \o require very high-powered men to be in
char, o of the districts... Ministries must be told
that the DA is th.» mar to look to and work enro gi-
be must be as the Ui.l; ict Comu: aaloner wo: in the
.—ood' old colonial ¢ s, except that the emphasis
mf.pt be on deve'opn it, not on low and order eee |
I don't think t..ut money should be pumped into the
di riots. They have not developed to a stage where
they can handle money. We should not depart from the
present practice where each ministry in the district
'as a budget from its headquarters. Local government
req"ires very high moral rectitude and the people are
..0' ready for it.

1) DAs should not be appointed politically. -hey
should be judged by their output, not their political

filiations. 2) Vhen they must be given time to
-Ott to in their districts. 3) We shoudd go back tc
thf Idea oi District Councils - I do not agree with
centrali,;. i-ion. those Councils were far more power-
ful .nd effective. Since they have been abolished
thor 1is no activity in the Distr cts - everything
,ons in-nd for Maseru. They were statutory bodit

and controlled a budget, and as the local body in the
district they could deal with needs and requirements

ao they arose. We handled dams, roods, water supplies,
clinics. This has all been taken over by Government
and, J am sure, Government has bitten off more than it
can chew. This centralisation is also because of inse-
curity because the majority of members of the District
Councils were of the opposition parties. But it took
>Joc-' n the expense oi thedistricts. lmp: ovemeu s
are made to Maseru from themoney from the taxpayers

in the districts. We used to have our own revenue col-
lection... DDC must hove a budgec - else it can never
function. .. 4) Also the DA is supposed to be Uie key

man in the district but he is not given a status com-
mensurate with that required nnd so he can’t command
sufficient acceptance and respectability from the pu>lic.

Why can’t we do, as in Tanzania, and recognise
that the district level is the base of the country's
development and therefore we upgrade the standing of
the disirict administration, and its power and resour-

i. ,lly ;iro M ton* no <II tXIr I Imd/'OI. < VIV ««dn I 1
D\ 1,0 hven equal power to the IMV (because he ' ex-
-iceted to do more than the PS) and pay him according > -

Now there is no inducement to be or a ay a DA. Why not



V/VI

xvi/i

-ive tho DDC enough oower to make it work, and in
-articular, oxocutivo power to use some of its ra-
tourcos, instead of the system where having assess-
ed projects it has to refer them to Maseru. Even
to buy a pencil and paper wo have to apply to Maseru.
There is muc too much centralisation in Maseru. In
the days of the District Councils we could start pro-
eccs with our own district resources. Perhaps reve-
nue officers in the districts should be left with a
percents e of district revenues with which to develop
the district. Now it is unfair because we get no ad-
vantage for co lecting more revenue... Also in making
u, plans, people should not know about tho plan, oro-
gvamme or project only when they are expected to work
on it. They must grow up with it - not have it impos-
ed - it must be their own... CPO must get out into the
field and get data first-hand and relate it to its own

i.mgrnmmus and then follow up and ov.luato at. regular

intervals.
VT . T1;E .iAMABANTA *S - SEMONKONG ROAD PROJ1'CT
A. fiief case history

Semonkor-i is a mountain village about 110 kilometres

from a era. In the area there are trading and mission sta-
tions, schools receiving World Food Programme food through
trc.ns art provided by the Save the Children Fund, a Govern-
ment clinic, a pc ice post and a small tourist lodge. Nearby

the. pectacular (630-foot) Maletsunyane (lebihan) Falls,
whtck together with fishing and attractive scenery makes it

trea of considerable tourist potential. There is also
jot, itial for wool and mohair production, and wheat, peas and
Loan- grow well. A second impressive waterfall in the vicini-
ty has been Identified as a possible site for a hydro-electric
sc.hemo, nd the Lesotho Bank has for some time been interest-
ed n building a hotel and developing it as a tourist centre.

In the Into 1950*%9 a tractor was transported, portly by

, 1, ©Ov. ; Llho nic.in<.l1ns to 0iiKmkoiig, on<l Ui Im loma Inod iho
un.y motor!sou vehicle to reach tho area until 1971. Vp to
that year, the only links with the outside world were bridle
H . and an .ir connection with Maseru, started in 1952. T1
1971 an extremely rough 45 kilometre track was completed by
local vi lagers, Jjoining Semonkong to Rnmabnnto's, a small

village from which there were two poor standard roads to Maseru.
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Tiie nved for a road liad been recognised by the Govern-

ment, and as early as 19<»7 a project memorandum was put for-

ward for British financing. ihis memorandum proposed a road

coinin' from the south - from Mohales ’look to Muleteng
through she P.Voaneng Valley to Semonkong (hereafter called
the southern route). The British agreed to grants of

R25 000 for surveying the road and R250 000 for building

operations during the financial year 1968/9. Work commenced

and reached a point south of the Ribaneng Valley, before

being called to a halt at a point of no significance. Con-

tinuation was scheduled for the first three years of the
First Five Year Plan (1970-75) at an estimated further cost
of RI65 000,“ and accordingly - if a little belatedly - in
ear”y 1971 Lesotho requested the British Government to pro-#
vide me money f>r the completion of the road to Semonkong.
By this stage, the British had grown dubious about the uti-
lity of the rood, and they began sending queries to CPDO in-
cluding a request for a traffic count. The CPDO repliec,

to this that it woulu bo a senselecs exercise to conduct on

a rood that not only went nowhere but of which part was inac-
<< ).,ible Since a bridge had yet to bo constructed over a
jujor river.5 During the course of the year tho British

did give approval in principle, but then soon after decided

to helve continuation of the road. Two reasons wore given

for this: firstly, there were firr nal constraints and se-
condly, he British wanted to await the results of a naticial
transportation study being carried out by Stellenbosch Uni-
versity..” This delay proved unproductive since the research

team ran out of money and the study never materialised.

1. interim National Assembly Debates, Hansard, Second meet-
inf , First session, 2/10/73 -17/1°/73, P» 200.

3* H ~1lolBritisi*Migh Commission CPO/VORKS/707 10/1/71.

H 2/7/71.
"s on v.he 1972/73 nni.usl devolonment programme, of.

c;i», P. 32.
7. Ibid.

o) +
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The people of the Sc.nonkong aren, however, were not
Interested in the southern route. Although they had been
informed aboul tie Intended read from the south, their most
important links were with Maseru, and in their view it would
be advantageous to build a road which linked them with the
capital and not with the south. With the advice of a fore-
man from the Food Aid Programme Office (FAPO), who acted
without his headquartersl knowledge, the villagers set about
constructing their own rough track (hereafter referred to as
the villagers' route) which they completed by the middle of
3.971, and which enabled a vehicle to reach Semonkong for the
first time.

In view of the community’s enthusiasm for the road, FAPO
instructed its surveyor to report on the state of the track
and its required improvements. His report indicated that it
was of a very poor standard and extremely dangerou i and
should bo used only by vehicles attached to a construction
unit. o bring this road up to a standard suitable for four-
wheel -drive vehicles, he proposed the hiring for three
months of compressors and bulldozers and other accessories,
at ©* total cu:,L of K10 000 (this was later re-cos tod at

H13 000) .2
In ovember 19?1 Food Aid wrote to the Cabinet Office,

onelosing the surveyor's report and mentioning that at a 1later
date the track could b> brought up to the standard of a Food
Aid acues track, at the cost of a further R1? 000 (which
would include a low-level river crossing). FAPO asked the
Cabinet .Office for a policy decision on the continuation of
the southern road before it could approach the British (who
would be unwilling to assist with the villagers’ road when
they had already been requested to help with the other) or
the Americans. It also recommended that the southern route

be ’'shelved completely', as it had no popular support and no

1. ."/ '"Inutos of a meeting of Chiefs at Semonkong, undated,
2% Phillips report on the Ramobantols—Somonkonp road,
29/11/71.
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,r0Oat oconomlc .c-anta . aver the vtxlaeera- road. The Food
1d ,df.oco ....did ILh addatioh not ho in a poaition to approach
S a -

10 thByCthi!.'Otago the villagers had farther shown their in-
terest by forming a conenitte. which collected #52 from
among themselves, to which the Archbishop donated R.ILOO at.
Leonard's Mission R150 and the Anglican Mission R50. In

December the Prime Minister expressed support for this roa

particularly as ho wished to hold a dtiio i«
he contributed 11500 to be spent on twenty worker, at thir y

cents each per day. and two foremen at fifty cent, each per

day, to work on the road until the money was used up.
Cabinet uffi. e agreed to the FAPO suggestion to call

—  qreieels
o000
to conatauctth. southern road, since it had already been ap-

proved for funding by the UIC. had been programmed for 197-.

Tid labour on the villagers' road should be sought from a
donor other than he OK. It was estimated that the useful
'ife of the track would be about four years, end

"it wrs thought, traffic to and from Semonkong would find

easier and more economical to use the southern road. (Copies

- " :::t%:::; % .T;az:tther. tatian

od near :,omonko,r. sen. on behalf of the cm itto. an appl -
1. Food Aid Programme Office to

, A e 711lni ter'.. Office to Food Aid Programme Office

v ~“"FCoVAld Programme Office CA/MIK/10/=-763

Food”Aid ~dCramme Office to Cobine” 17/1/72”7and”ablnet



[ | I B * *
BMplication was than sent to tna v..:t (vith a cony to CPUO)

r : r % r - ; . r

;2 the projact wo will immodlately put It In the «ueue of

o

Food Aid Programme
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approved projects for wiiich we will attempt to 1tnd
fmidin, 1. (dopj to C -DO) .

Food Aid tlien wrote to the Planninc Office pointing out
tlui t it was sixt.un months since they had requested advice,
and chat the state of the track was deteriorating and becom-
in more dangerous, and asking whether it would support tho
project.2 In October 1973 the matter was raised in .'ariia-
ment, and the Minister explained why the southern rood hod
come to a-halt." That same month the District Administrator
of Maseru called a series of meetings at the main villages
along tho villagers' route and raised a further R300 from
them. lie wrote to all Government departments including FAPO
an.: CPDO and requested, most urgently, assistance with the
rood and with the causeway over the largest river which could
no bo crossed during the rainy season. Chus at various
e-ages this project had received the support of the Pr-Vine
Minister, the Senior remanent Secretary, Food Aid, the Dis-
trict Administrator of Maseru, the local missions, vhe Arch-
bishop, Catholic .elief Services, the US Embassy and the local
people who had contributed both labour and money. Yet there
wa., still no response from the CPDO.

On I March 1974, Food Aid, reminding tho Planning Office
of t .0 request s of April 1972 and August 1073, and explain-
ing Lhct it was understood that a German aid mission that was
visiting Lesotho might be interested in financing the road,
asked CPDO to r ise the matter with them.* There is no

evidence that CFDv ever replied to that.

Vhoro are a number of reasons why the Planning Ofiice
may have boon unwilling to support the villagers' road pro-
ject. First, there was the southern road which was half
built, and had received British approval in principle; it may
have felt that the chances of the southern rood being co.n-
pleod would be compromised were the British to discover that

it had no popular support or to realise that the Government

] dncd -my to Food Aid Programme «'ffie, 3/R/73 .

2 Fvoi Aid Pro, ;ramr.o Trice to C.';DO, 13/D/7'1l.

3. In.«rim National Assembly, Hansard, op.cit., p. 200.
4 Circular from .A, tu er-j, 29/10/73e

5

Food Aid Programme Office to CPDO, 1/3/7"e
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hac plans to bade a neeone- re. a project to tlicx same place.
In this respect the Cabinet Office decision was unhelpful,
because oven if the CHJO went to another donor for support
of the other road, the word would almost certainly reach the
ears of the high Commission. IDvon if Cabinet Office had ac-
cepted Food Aid’s suggestion to 1lshelve completely' the sou-
thern road, the CPDO would have been put in the somewhat em-
bnra ring position of informing a donor that the money which
ti. gono Into bui .ling « road Into the iiiiKl Io oI" nowhere Iw.d
resulted from the mistaken judgement of the Government.
Second, there was a period of delay in which the CPDO and
the hr4 Lsh wore waiting for the results of the Stellenbosch
transportation study which was intended to determine a na-
tional order of priorities for road building. As has been
mentioned, this eventually did not materialise. No sooner
had thi-s foiled than anciher dono" was founti who was willing
to fund a transportation study to bo undertaken by a firm of
con iltants. Sc once again the Planning Office was in a po-
sition of not wanting to make decisions on any road building
until the consultants' report was received.

That the potential of Semonkong os an area for develop-
ment was in the minds of lei“tho's planners - at least from
time to time - is clear: the southern rood was included in
the First Plan, prepared by the CPDO; and when the consul-
tant * draft rop>rt arrived, the Planning Office, in pointing
out certain weaknesses, said that It foiled Ii> relate roods
to project oron and gave as one example the road to Semon-
kong ..bout which the report had neglected to mention tourism
and electricity.1l Further, when the . fricon Development
Bank inionncd the Lesotho Government that _t was interested
in funding a rood project in Lesotho, the CPDO identified the
Lnmabontn's-Semonkong road (i.e. the villagers' rood)'aa the
most obvious rood qualifying for their assistance’'; 'It will
have n largo impact on the lives of the villagers (rural de-
velopment ); it leads to the site of the proposed hydro-elec-

tric scheme aimed at decreasing Lesotho's Dependence on

1. CPDO to Houghton and Partners, CPO/57/05 29/11/73.
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the ITA* (rural l.evelcpment and < creasing dependence on
Sauth Africa boin two of the criteria used by the African
Development Dank in deciding on projects for financing).
This was taken up with the Bank and consultants requested."'’
Probably because this proposal had boon put to the Bank,
which the planners considered the most appropriate donor, it
would not have accepted Food Aid’s suggestion to raise it
with tiro Gormans, whom CPDO felt should be asked to assist
in other fields.

The final consultantsl report, which took into account
the remarks of the CPDO, noted in connection with the propos-
ed road to Semonkong the tourist potential, the hydro-elec-
trical potential, the substant'al population and the wool and
racha ir possibilities, and mentions the very poor condition of

the road, the difficult climbs, hairpin Lends and sharp as-

cents and descents. Tproposed throe alternative .standards
for the road costing It),* mil Iion, m. and 000 from
itoina to Rnnabontals to Semonkong.” The Planning office

cho e to negotiate on the most expensive of the throe and in-
cluded it in its draft Second Five Year Plan proposals, plac-
ed before a conf "-once of donors held in April 1975.' The
African Development Bank agreed to undertake a detailed fea-
mJvi ity study of this road and one from loribo to Butha

Butho to Oxbow at a combined cost of *1 m., for which a loan
agreement would be signed. Its delegate to the conference
also indicated that his D. ik would consider assisting with

the building of the road, once the studies had been compie tee?
Thu. barring serious hitches, it was possible that a study would
bo undertaken during 1976 or 1977 end that a good gravel rood
might be completed two or three years afi-er that, thus bring-

ing the road to Gemonkong in 1979 or 1980.

1. CPDO to Cabinet (SPS) CPO/87/05 4/2/74.
Clil0 to African Development Panic CPO/35/011/3 23/7/74.

3. joU( iton and artner, , 10 otlto transportation stud\-. on.cit..
Annexes B4o koma—Remabonta’s—Somonkong¥*
4. krsp ho don r conferenm n.,per. Transport and oonmunice-

tions, 1075Amirx J- t ALiil projects.
on.r ¢c.>n:< Mm;<, 11Lh son.j;ion ; ivxiornnl re:our-—

Cts, 197), pp. 3-4.

a}
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B . PiBCUSfitott

A nmt.bcr of points. iilostratinE the contrasting worlds
,£ the bureaucracy and the migrant workers/rural inhabitants
.rise from this examination. It relates therefore to the
einai section of Chapter V, concerned with the question of
.dministration for underdevelopment. 1In addition to showing
the divergent approaches to project formulation and execution
of the CPDO and the villagers, It also affords an example of
the predicament of the 'contact personnel” whose low salaries
and status were discussed earlier in that Chapter. They in-
cur the anger of the villager, when they find they are unable
to satisfy the demands which their Job requires them to
stimulate. At the same time they receive little support and
even less explanation from the central ministries which under-
mines their standing and morale even more.

For n Start, the road project demonstrate,, the problem o
differing time scales. The local community, their enthusiasm
having boon excited, wanted to build the road immediately.
Though I'l.o ..ontiord of the road would be pool it wo lid
bee,, cou leted in three months. The Planning Office, on the
other hand, first (in fulfilment of its own requirements
of rati nal docislon-makirg) wanted to obtain the results of
a cot. .ohen .ive transportation survey so as to be able to de-
termine the national priority rating of the road; .econd ,
noetic, tc identify a specific donor who would be interested in
that rt.color type of project; third, selected a high-
standard road (which is necessary if one wants to raise sub-
.tantl.l.y the number of tourists, and will also reduce ve-
hicle and read maintenance costs) which in turn requires a
full engineering study. The self-help project would have
been conatuctod - including a delay in US approval - by the
middle of 1972. The good road, as has been noted, might bo
completed by 1979¢ This moans a delay of seven or eight
years. Although this case wv an extreme example, the problem
of community enthusiasm either waning before confirmation and
support arrive or simply being disappointed because there are

fficient resources for the project, arises regularly.
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B. Di.scii-.sior

A number of points illustrating the contrasts worlds
of t_e bureaucracy and the migrant workers/rural inhabitants
arise from this examination. It relates therefore to the
final section of Chapter V, concerned with the question of
administration for underdevelopment. In addition to showing
the divergent approaches to project formulation and execution
of the CPDO and the wvillagers, it also affords an example of
the predicament of the 'contact personnel' whose low salaries
and status were discussed earlier in t-at Chapter. They in-
cur the anger of the villagers when they find they are unable
to satisfy the demands which their job requires them to
stimulate. At the same “me they receive little support and
even less explanation from the central ministries which under-
mines their standing and morale even more.

For a start, the road projjot demonstrate,, the problem of
differing time scales. The local community, their enthusiasm
having boon excited, wanted to build the road immediately,
fhoe ;h the condord of the road would be poor it would have
been completed in three months. The Planning Office, on the
other hand, first (in fulfilment of its own requirements
of rational docision-making) wanted to obtain the results of
n compelen.ive transportation survey so as to be able to de-
termine the national oriority rating of the road; second ,
needed identify a specific donor who would be interested in
that rt.cular type of project; third, selected a high-
standard road (which is necessary if one wants to raise sub-
stantially the number of tourists, and will also reduce ve-
hicle and road maintenance costs) which in turn requires a
full engineering s ucy. The self-help project woulu have
beon constucted - including a delay in US approval - by the
middle of 1972. The good rood, on has been noted, might be
completes by 1979« -'hie means n delay of seven or eight
yearn. Although thin cane w* on extreme example, the problem
of community enthusiasm either waning before confirmation and
support arrive or simply being disappointed because there aro

.'lent reaourooa for the project, arises regularly.
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This ¢ 'sO a.sc exemplifies the type of difficul-
ty which arises ir. consequence of Government hrving estata-
li. ,;od no policy on or :achincry for supervising rural do-
ve lcifidert . Thus at various stages the church, the vidJ’age
cM it 00, 11ly<>i.d .*d i'fico, the ]Jistrict AtlnilnIsIr. or
and the Ministry of ork: became involved in Die attempts
to jet the villagers’ road moving. s one person put it:

Tnere is a general lock of clarity as to who is
responsible for what in t]Jio provision of support ser-

vices for development in rural areas... This 1loads to
lack of cotrdination of effort, overlapping of acti-
vity and very weak planning and programming at the
district level.+1

It highlighta, too, a few points about costs of projects.
Excluding food aid which had been approved by a donor, the
rolf-heIp project would have required R13 000 f~om the US
Embassy Self Help Fund, and a further R17 000 to bring it
up to the standard of a FAPO access track, i.o. a total of
R3C COO, obtainable as a grant. 1In comparison, the total
cost of the high standard gravel road (including say two-
fifths of the expense of the engineering study) will amount
to approximately G3*5 m., and this will be on loan. While
it in easy to be wise after the event, one can see now that
the elf-holp project which would have cost loss than one
per cent of tue proposed road, should not therefore have
compromised itr acceptability to a donor, would have provid-
ed the village with improved access to Maseru and would have
fa ilitnted Government, mission, and trader contact with
Semonkong and the villages along the way for the intervening
seven or eight years. Finally the fact tlint the CPDO select-
ed the mor expen ivec of the three alternatives indicates that
fti ding foreign assistance was not a serious constraint, and
that in many cases donors prefer to finane i large-scale
rather than si-Her projects.

It also provides a grave example of CPDO’s non-respon-
sivenoss to letters. Assuming that the CRDO hod reasons for
not supporting the self-help project, it at no time communicat-
ed them to the people concerned. It received at 1least four
direct requests and at least seven copies of correspondence,
and it reacted on y once (its letter to the Ministry of Works,

which it failed to follow up). Thus at no tine during this
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ported of about four years hove the Pood Aid Office or the

villager; been given any idea whatever of tho Planning Of-

fice’s intentions regarding their request for assistance.

VII. THE ABATTOIR PROJECT

A . Brief cT"»e history

As early as 1962 the Department of Health condemned the

Maseru slaughterhouse as 'decrenit, unhygienic and inhumane’

Based coila quotation by a Johannesburg engineering company,

the Department estimated that a new abattoir would cost

R30 000.1 In February 1967 the National Planning Board

agreed that an abattoir and cold storage were urgently need-

ed in Maseru,2 and the project was included in the 1967/68

Development Estimates with the suggestion that the newly-es-

tahxisl ec; Lesotho National Development Corporation supervise

the undertaking.* In its submission for the First Plan,

Ini.rior listed an abattoir on its proponed programme, based

on the 1902 estimate, but taking Into account rising costs,

Interior priced the project at w40 000.'
In January 197D a South African mission discussed the

idea .vith Interior, which thereafter notified the CPDO of the

me< ting end of its intention to proceed with the project du-

ring tie 1970/71 financial year, at a cost of R40 000.'* The

Planning Office complained of lack of advance notice of the
visit and of still insufficient data on Interior’s proposals.
It informed Interior that Agriculture was also planning an
abattoir and that one of the main functions of the proposed

Lesotho .Livestock Marketing Corporation would be to establish

Its advice to Interior and Agriculture was therefore to

one.

consult one another ebefore further duplication of activities

eventua tod’.

.nterior replied that it had been in contact with Agri-

culture which had agreed to await the advice of the South

1. Interior to CPDO S/DEV/1-7 9/6/69 and attached Develop-
Dian 1970-1975, Ministry of Interior, p-19.

* I"l1him In.- .lu.ird, Mlunto of 711, meeting, op.clt .

83) Lo-.,L,1';-15i1 J foi .leVo loemont ,wv.I, ,1..

, Do/5707. -

4* Interior to CiUO S/DEV/1-7 9/6/69.

5. Interior to CH)O LG/AB\ £/94-99 22/1/70.

6. CPDO to Interior and Agriculture CPO/AID/15 10/2/70.
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African mission before .10ciciin" on supervision. Interior
pointed c it that it did have responsibility; since it was
concerned with operating municipal services, it had iniierit-
ed from the Ildefunct District Councils a number of abattoirs
(if indeed they deserve that m )* and it watherefore ob-
liged to improve and expand these services to moot local de-
mand . It did accept, however, that were a large commercial
abattoir to be proved economically justifiable, then it
should be handled by the Marketing Corporation. 1

In the Fir t Plan, I sued in December 197, the abattoir
project w..m included under the chnptei on Agriculture and
the subsection on livestock Production. The Plan explained
th; r for each animal sent to an abattoir in the Republic the
marketing costs, plus insurance, slaughterhouse fees, com-
mi:.. ions, etc. amounted to about RIO. fuither, the animals
lost considerable weight while travelling which reduced
their value, These and other considerations weremid to jus-
tify a feasibility study for an abat Jjir large enough to pro-
vide for a meat export capacity. actual plant should
on be constructed after a marked improvement in livestock
management and f< edin had taken place, 1lso tha . an adequate
supply of good quality animals could be secured to support a
sizoab u unitl. The Plan acknowledged, however, that the
immedia < noco; ;lty was to build a aiuill abattoir to cope
with a.soru't, growing popuJation. '""'he urgency of thi . pro-
ject i~ underlined by the extremely unsatisfactory state of
the pre.ent slaughterhousel. It estimated that the cost of
t:" m-iin proj kI would be 1lib') 000 and nchiuluJtut its DulIItllog
durin, 1971/72. 2

Despite its inclusion under Agriculture in the Plan,
Inferior still submitted a proposal in April 1971 At the
same time it came to the notice of the CFDO that the Agricul-

tur r Jjct Review Committee was discussing the subject.

A in =» fjaiming Office requested ino Ministries to coordi-
n- e their efforts. During the discussions which followed
1. Interior to CFDO .G/AhAT/9~-101 IS/2/70.

2. ; L1 I an, pp.cit.. p. 100 and Toble 7.24 on p. 103.

3. C DO * to agriculture CPO/DDV/23 23/7/71.



Intorioi agreed to shelve Its smaller proposal and permit
Agriculture to .» tlt *1ih P.rit.«in. A workin/ party was
sot up tu formu.tar a proposal on tho basis of which Lho hri
tish woni considor despatchin; an investigating team, and
loti r pay consultant;, to undertake a study. Ileanwhile (in
August 1971) Interior continued to voice concern about the
lack of suitable facilities in Maseru, and in con. equence the
Cabinet Office urged Agriculture to hasten progress.

Based on a report by Lesotho's FAQ Livestock Marketing
Officer, a meeting was held with British officials in Sep-
tember 1971. It is clear that the British were far from sa-
tisfied with the justification provided for one large plant
in preference, say, to a number of small ones; and placed on
record a number of other queries.2

Again in January 1972 Interior expressed concern at the
lack of progress and wrote: 'Meanwhile conditions at the lo-
cal abattoir have deteriorated further and it is no longer
possible to maintain any reasonable standard of hygiene'.

In May 1972, Lesotho submitted a request to UNDP to send
out anMao expert for onnmnth to carry out a feasibility stu-
1. /of tlw roposed abattoir. Thin r, .quest ntiU.«oxt that while
plnnnin-' for the project was already at a relatively advanced
s to it was considered necessary to have a detailed economic
and ochnical feasibility .study before iosotho could seek
fin. nee r the project. It mentioned also that the under-
taking would be the responsibility of the livestock Narket-
in Corporation, which had been established in 1971 nnd had
already .et up a chain of .ale-rings throughout the country.4

In June 1972 the Prime Minister paid on official visit
to Denmark and wos offered a soft loan of 20 million Kroner
(roughly equivalent to P.2 million'). Lesotho's original re-

quest to Denmark for assistance with the abattoir proposed a

1. Cabi ret. (BAM) to Agriculture OM/11/7/7-5 26/8/71.

2. Meeting hold at Overseas Development Administration,
Lor ‘on, to discuss an abattoir project in Lesotho,
2/9/71.

3. Interior to Cabinet (DSPB) IMT/ETM/61/2-—422 1s/x/7-.
. 221 ' project of the Government of the Kingdom of Lesotho
Title : Feasibility study on tho Maseru abattoir. No.:

,/7:yOlb/A/0i/12 . Dato of submission 18/5/72. ;>tarL-
ing date s 1/6/72.
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three-stage procedure: 1) an abattoir in Maseru, including

a ever.: go plant, by-product plazit
ere. costing R3?6 000; 2) transport ai

Je..lmIds Hook and leribe for R62 00C; anc 3)

'ocurity ience, roads,
chilling plants in

a canning plant,

equipment and buildings, costing R100 000. The total cost

of the three phases was thus to be R538 0 3.1 fhe under-

standing with the Danish Government, howei ir, was for the

112 m. to be used for three projects, of vl ch R800 000 would
bo allocated to the abattoir.

u.io L,a..:o month the FAQ consults
on 23 August PAO sent a provisional

In A arrived and carried

out an investigation.2
report to UNDP 3 which forwarded it to the CPDO on 12 Septem-
becr * lhu report rcoiiu.ien'edl Lltal. a small ahattuir bo
ijjuiiodiatoly regardless of a subsequent decision on a larger

include the processing of by-products,
Le-

cor. iox winch might
but which should depend on the results of a meat survey.

lotho's ivestock Division found the report unsatisfactory:

;rankly the report tells us nothing new and has not
.7 It saw

*Quite
..rou, nt the preparation of a project arv nearer

thi ;wo—.stage prono al as undesirable oinne the ultimate

obj-c ila ’'/as to export fully- and semi-processed meat pro-

d icts and argued therefore that the whole complex with all

uho noc< ary facilities should 1liave been designed. It agreed,

that a meat-marketing survey should be carried out
consultants offer-

novever,
ano repeated an earlier-stated view that
multidiaciplinr-ry services on the technical and economic

'be engaged to prepare a project'.

.in :
Pli nnine of ahactoirs

-1 K absolutely essential that we guard against
"stablishing a plant without sufficient appraisal of,
the technical and economic aspects of such a project.

ijio Planning Office felt that the report had provided 'a

b*; 18 for the appointment of consultants to prepare a project

r Y'n abattoir at Uaseru (1) to meet the

d nonhs o, th< ment trade end (2) to support the des tock-
programme of the Livestock Division of the Ministry

l1'Culture. A request for Danish assistance.

. ac ov;i. w 23/6/72 and UNDP to CPDO, 12/6/72.

3. FA- to UND , aseru, LUS/72/058-DP/Q/lO0 23/8/72.

1. UNDP to CPDO Ref. 6/1/ 12/9/72.

Director of Veterinary ervicea to Agriculture L/VET/11/3

N
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sided on a Bites .unfortunately wo have not yet made a deci-
-'on' 1 The CPDO prepared terms of referoneo fo. cons

cants and sent these to the Foreipt Htni.try on 19 hecemher

1072. ~ FB¥eigR isruardsd these only on § February 1973

the Danish Consulate-General in Johannesburg which sen

them on to Denmark on 19 February.

in \prll 1973, a Danish economic adviser extended a
vioittZLal'to include a few days in I - to discus,
th,, tter further. In July the Danish Government notlfto
Lesotho of its formal acceptance of tno idea 01 u.,ing
D2 m. loan for three projects, and that the terms of the
loan wore to be softened further, extending the perioc, o
..race from seven to ton years and repayment from eighteen o
twenty-five years with no interest.

Denmark also agreed to pay for a pre-investment feasi-
bility s'udy and approached a consultancy firm, A/S Atlar,
to carrv it cut. In July and October, meetings were held to
prepare a wcrkin. schedule and give the consultants basic
information. In Copenhagen in November 1973 a schedule wa.

utlined in a protocol signed by the Lesotho Ministry of C-

riculture (whose officials visited Denmark after an K\0 ccn-

rerence) and A/S At .as. The consultants undertook to provide

project description covering in particular, the relation-

ship of the project to the national development plan; aval

bility of raw materials; marketing 0” meat;
t,ten of the plant;

technical deocrtp-
project size in relation to markets and

supplies; time schedules; profitability; impact on the na-

tional economy; effect on public health; and a plan of flnan-

c’*'l.ur,,,,. January and February 1974. the At In.. team vlulted

Lesotho to collect information, inspect sites ami evaluate

elec icity, water, sewerage, roads and railways. In tno r

report they llatet forty-three separate visits or consults-

1 CFD ) to Agriculture CPiV'AGUIcAt/ *

1N Q To =lXA
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to £in.-, i'.c.. Jtling .."rivu“turo (r few tines) , iXDC , CPDO,

site investigations, private butchers, private architects,

Work., ( ntor, Roads and Hydrological Survey Branches), a con-
atrucvion firm, Lesotho Sheepskin Products, :esotho electri-
city Corporation and the railway station. iheir finding,

submitted in hay 1974, concluded that it would be realistic
to invest in a slaughterhouse with meat-processing facilities,
primarily based cn exporting boxed, frozen meat. It recom-
menced a plir.t with a capacity to handle 40 000 head of cat-
tle a year (160 daily), 63 000 smill stock (265) and 10 000
pigs (40). The total investment would amount to R2,64 in.l
Thi. was far above the T1800 jO00 agreed to by Denmark and ear-
marked for the project by Lesotho in its 1974/5 development
estimates and scheduled for construction in 1975/6 *

The CPDO, however, not only accepted the enlarged pro-

po-.al, but in the cooperative programme which it presented

to Hennark, it indicated that it wanted to expand it still

further:

the costs of nrosnective investments have
ri on i.ubrtan ially since June 1972. The At.as esti-

m'tr of abattoir construction costs at present prices
is - Kr 27 mi.lion (i.e. 1:2.64 million). An addition-
al amount of over Kr 10 million will be needed for
tod: purclia s to take care of stock turnover. Also

i'llvay m 1Ur will have 1ld D¢ voim ITUfr . All toge-
;hol, takiur ccounl of nt<oj prl<e in'ojcr 1I0lls an,I
other Ii dutionary probeb lll ties, we anticipate that
the total investment required will come to more than
r 50 million. Token together with other sector as-
lstance, we would like Denmark to consider a loan of
Kr 60 mi-licn.3

At this stage further delay resulted from hesitation
ano new doubts on the pert of both the donor end the recipi-
ent. Denmark bad definite reservations about a project pro-

ps al of R2,64 m. \let alone of R5 m.) for which it had ori-

1. A/:, Atlas report, fechnicn.l and economic pro-investment
h for or. br 5toir in esothV. Copenhagon, iTfT/yXT"
2. tm Br 1  n-v. noo and expenditure of the .{jngdom
"L ie Wa 1> th> ye. r fron 1lst Aj;u'il To? to list
1. 1" T « 2.aajin 1 acco'im,, ulhead 207, Pro-

Ject o009 .
3 /1 pronosa .w for iesotho-Denmark cooperative program-

e, 27/6/7 pl 1b.
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,0 0a0- ~ w»s thought in ,W3.ro that

~ lly Offf#rwi o
under oob-

a- -or the Baaiah election the now Govnmnent wa,

"1cC to poraua a atricter policy of foreign aid,

visit took piece, thi, time by the

A "lS\\ t yet
At this

< ok o: the -AO Mariteting on,I Credit Service.
stage the Ministry of Agriculture stressed the urgency of

as: answer as it was preparing its Second Five Year Plan 1 -

and t ion without ccn. iitin,; the Plonninj Office, it mounted

its own mission to Denmark in an attempt to clear up any fur_
It an ears that Danish offidals, probably on

t .er o,Lts.
/ work closely, wore not con-

th, advic. of FA ith wnn
J.wl i,o,ozhu had the capacity to sunnly the stock pro-

v.nc
which they Jjudged too optimistic

in the Atlas report,

)i_ous. Borh parties agreed to yot another Danish-

F*t mission in January 1975.

he.otho’s >tde, nnny new questions were raised. Com-

nentin.- on the Ati. report,
tiiat it failed to orovice for the treatment of the abattoir

B oulated. rh. quen-

the sewerage engineer noted

tity of ,overage would be considerable and would require

n-e six times es strong as was being used in Maseru.
[ | ' 1lus «v"1l" to .1,0 ... lonk
re uiremo.it! of 10 000 per, on., roughly the total number of

those on the Maseru reticulation.

the consultants who were preparing a sewerage study of Maseru
forks in its letter to

He

He also pointed out that

ha. not tdcen this into account.

t . tanning Office warned that the effluent from the abattoir

woulo have to be treated before it flowed into the Caledon
IV .Mwhich was an international waterway. ' The Town and

anning Department raised questions of siting and
eub.ic behltis - ano Health, warning of the possible spread of

anthrax aid brucel osis, urged that further consultations

W N R

:“AG6A - 2C025/[1/7i'm’'ine ~* I n t e r i o r
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be hoId.

We make a plen that before these development
schemes are decided upon Health should always be ask-
ed to advise... Take o leaf out of the Maputsoe In-
dustrial complex which now has endless public health
problems which the Ministry is being uskod to handle,
but at the time of planning everybody forgot tliat hu-
n; 1 beinrs were going to work and live in those fac-
tories.1

Health also wrote to the CPDO making, amongst other", oho
foilowing poiiits: the necessity for a built-in mo Ihod ol
disposing of refuse to prevent increased brooding of flies
with o :erious upsurge in the transmission of diseases; tno
uito under consideration was so placed that winds would
carry offensive odours into the town and tourist locations;
exp rts should be sought to study potential environmental
effects; and finally it asked where Lesotho intended finding
staff to maintain the standards acceptable to importing coun-
tries and, if training was contemplated, how long it would
l&ﬂe.z

In addition there were criticisms within ix'sotho of a
number of othe: aspects of the Atlas report; for instance it
failed to indicate price incentives or calculate the econo-
mic benefits which would accrue to theproducer, or deal with
the marketing of abattoir products. Further, according to
figures released by the Bureau of Statistics, the cattle po-
pulation had decreased by about 8> 000 to 466 000 between
1970 and 1973. This meant that to utilise the capacity of
the abattoir a higher percentage offtake would be necessary
than sug'-ested by Atlas. 3

As a result, ore meetings had tobo called to discuss
matters of water, ewerage, health,infrastructure, siting
ali e liu'.iughput inure rip ropi Lute to Lesotholi cap:" Ily,

and in January 1975 further negotiations wore hold with a

anish-FAO mission. lhe donors conveyed thoir continued
1. healih to Interior H/ DM/1/7-3 12/12/74.

2. Health to CH)0 H/ABM/1/7-9 20/12/74.

3. uiior Agricultural economist to PS, Agriculture

AC / J0/12/30 2/x/75 .
4, forks to ecmo W/A/ACC/2/1/154 16/1/75.
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willincness to support the project, but sought a more modest
undertaking. In the 1975/6 capital estimates, therefore,
the project was included at a total cost of R1 377 000 -
R300 000 to be spent in 1975/6, and the rest the year afuer.
It seemed, however, unlikely that the project would commence
as scheduled and possible that it might not be started for

a long time, if at all.

B. Discus on

The course of preparation, coordination, negotiation
and consultancy and re-preparation, re-negotiation etc. of
the proposed abattoir project lias been detailed to illustrate
the causes and the nature of obstacles and delays which quite
frequently beset relatively large-scale projects in African
countries. It thus exemplifies the sort of situation which
contributed to the w ing enthusiasm and heightened scepti-
cism about the role of Lesotho's planning machinery, discus-
sed in Chapter II. Certain elements in the overall process
_ growing comprehensiveness and complexity of the project,
numerous delays, both necessary and unnecessary; increasing
expenditure estimates; and a widening area of consultation
- interact upon each other in an accelerating spiral of in-
creasing ambitions, protracted hold-ups, rising costs and
further rounds of negotiation.

It is also intended to show how - separately and in com-
bination - the senior Basotho civil servants, foreign aid
o encies and consultants can transform a relatively simple
proposal into a complex and ambitious project; while in the
process the original problem remains unsolved. The project
evolved from one aimed at solving a specific problem, namely
a health hazard (as originally conceived ty the Department
of Health in 1962) to include a second and obvious objective,
namely satisfying local meat demands (as proposed by Interior
in 1967) and then on to encompass a broader array of problems,
not only current but anticipated (os Agriculture, the CPDO,
donors and consultant* were drawn in); and finally to

attempt to elicit positive responses and changes in other

1. i j ite-s of tlii; rt-ver 1P md expenditure of tin* Kingdom
ITT" gt)b for "th" vp. r from 1st April 1975 to 314t March
~'7/T inrt 2.C ni al account. Subhead 201. Project No. 0009.
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ro .atcd :actors si:cl; a; traditional attitudes to cattle,
livestock niana/e.sent ad marketing, and the need to increase

the country's export earnings*

Second , it shows the tendency for costs to burgeon.
Again each of the parties plays its part - the various minis-
trit t..v i'lan in Oflice, the donor and Ih« «,unul touts.

TJiif vrend is bo.l:terec by an understanding on Ilie part of
tlie rocipien that donors prefer larger projects, and that
the only limitation on the use of capital aid which is avail-
able is tho recipient's own lack of capacity to prepare the
documents and execute the project. This Inclines planners

to the view that since the planning machinery is involved
anyway, they might Jjust as welx 'go for something big'. Thus
one sees -ho project grow from R30 000 (suggested by Health
in If '2) to P.40 wv) (by Interior in 1969 and 1970), to

R85 00J (in the First Tlan) to R53S 000 (in Lesotho's origi-
nal >rcposal to Deru.:. rk in 1972) to R800 000 (in the agreement
with -on... rk, 1972-4) to R2,64 m. (proposed by the consultants
in -974,. and to R5million (suggested by the CPDO0 in 1974).
Alt ugh the donorthen made it clear that it wanot pre-

>are to go beyondabout 1:1,4 m., the trend is apparent. One

can .y speculateon the communication breakdown or miscon—

dec when tho donors hod agreed to a loan less tlian one-third

of n. t amount.

ch demy - bother between CPDO and Agriculture or the
For. -1. .. ' viiis try anti the Danish Conuuio te-Cvuor.i I in .lohamiet -
burg or between Da: Ish aid officials and FAO - sustains the
proc , -.hile each additional step intrudea further hold-ups.
'or 1 'ear tha : a project is postponed, for example, infla-
tion lont ;.-a vei to fifteen per ce t to the final expendi-
ture . Ind similarly each now round o, negotiation among the

com a. ni ; of che .acipient Gov -rmnent or between recipient

a d x ;nor widens the spectrum of inputs and thus the possible
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aco ' of objectives that ijhc be achieved and in turn raises
the* connioxity and cost of the undertaking. As the cost
level escalates so as to constitute a change in kind rather
than decree, new rounds of feasibility studies and negotia-
tions become necessary.

Planners and their advisers would argue that the above steps
embody sound planning techniques. No planning office could
get away with a collection of projects which deal merely with

small, isolated problems as they arise, nor with neglecting

to consult those departments of Government concerned or po-
tentially concerned (as is clear from the correspondence
from Ilca-th towards the end of 197”) ; nor would it be consi-
dered acceptable to rush into projects without feasibility,
engineering and marketing studies.

The experience with the proposed abattoir may be com-
parea with a few other projects. In common with the Ramaban-
to’a-Semonkong road are the escalation of costs and the post-

P.1<l in, foment tug of the project, as well as .lemon Irating
how ;ore ambitious forward planning may actually counteract
solving the originally—identifiod problem. In the first case
the villagers did not get their self-help road and are still
nwniti, :g the higher-standard road; while in the latter, Maseru
still faces a public health hazard and locks even a simple
alau I~ :house adequate for its own moat requirements.l In
the former in stance, however, two different approaches (self-
hc ¢ and central planning) remained operative throughout,
where s here the original conception was transformed.

The abattoir case also has obvious points in common with
the ntioruil 'oncher ¢ Training College project, first sug-
gested in 196b. There, however, delay was partly caused
by >n elaborate donor input, not experienced in connection
wi . . the abattoir. It also differs in that the College had
com cod fmotioni . by June x975» oven though its permanent

buildings were at a very early stage if construction, whereas

llin d.atto-ir w; a long w, from inception.

le After dm rm oarch wo completed, the Government os an
interi 1 udm n decided to establish a domostically-
finanoed slaughterhouse in the financial year 1976/77e
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A few pointrf emerge from a comparison with the Thaba

Cot xu >Hia thaba i. di projects, both of which moved

rapidly from co. jeptioxi to commencement. Those are both
area projects where the project documents lay down general
guidelines and emphases, but leave much initiative with the
project management to experiment and adapt. By its nature

t: Wls not possi lie vith the abattoir where detailed plans
we.Ac a re-requisite to commencement. Those two projects also
oc :o.Bt.r-.ub uhatw ion donors are enthusiastic about on under—

t.lxin. t ey can greatly accelerate the process of negotia-

tion.

VIII. THi GROWTH CENTRE PLAN

A . Brief ci>;-o history

.nr y in 196S a town planning adviser presented a re-
port to Cabinet in which he recommended that attention be
given to the id n'ifloation of growth centres in the country,
lit long U;o ..oinot. expres ««< ituppori MIL* (|| [,i'.dpedal
A1 cadred for a more detailed plan. The Ministry of Interior
which wn then responsible for District Administration and
Comi'i'inicy Development, considered the matter. It did not
ion :ie a de.ailed proposal, however, until after the call
cla .ilcr for ministries to prepare their submissions for the
First, Plan had been sent out by the CPDO in 1969. Having
compiled a draft, Interior called a meeting of all District
AurEMinistratil'e Secretaries and District Community Development
lirziocei s 1llipecillc areas which showed potential for further
growth ,ere identified by those officers*, district by dist-
rict, nd area by area, and "“thoyZo"itlined the centres in
three categoric- ,.*

In vny, a circular containing the draft war. sent to the
riitricta. It argued that since funds for development would
inevitably be limited, Government would need to 'concentrate
it.:;, resources on those ai'eas which are best s’lited for deve-
lopment ' and select locations which would ensure that police

* » 1liiics, wa Lei* Ri-homoM, ridioo tn r*jul pi lv *Io H Inros In*
ao 1 ed »s to establish growth centres in the rural areas,

ilc* dr;itt plan explained that five criteria had been employed
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it- ne*ec ..In;, mid jate?orisin”® the centres;

the exIl, ence of a link with thenotional road system;
2) the r* i -,ito population already living in ¢l vilxage;
t-c 'wri . tty of L?.e for developing re; » "cial

sites, -chools and small factories;
4) the likelihood that, people would move of their n free
v .11 to thecentres when incentives (e.g. 1\ n water

supnly} were placed there; and

5) the availability or potential for a supply of water for
drinking, development and sanitary sen .cos a- the
population increases. I

Vith the backing of the District Administrative Secre-
t. rios and the Di trlet Community Development Officers, Inte-
rior i.vomitted toe proposal to ILiuv*x Planning uf "lee in Juno
1>0, fo3 consideration for the First Plan. ~ fhe Bccompany-

in 1letzvr contended that since Lesotho was essentially an
agricultural country, it should establish a e¢satellite frame-

workl of primary, secondary and tertiary centres throughout
the country, 'providing an integrated pattern of urban nu-
cieli, each with its dependent rural catchmente. The plan
lisi'c tiirteen reasons in support of this, amongst them;

-o effect- an even and fair distribution of wealth; to pro-

ven-! or essen the exodus from the rural to the more indus-

trialized areas; to bring essential services, fnciliti i
and . tenitie nearer to the people at. the grassroots; to

a. .nt in t e modernisation and development of local govern-

menc; to encourage decentralisation of development and admi-

nistration towards 1local self-reliance; and to attract iso—
lated and scattered habitations into consolidated communities.

Three categories of growth centre were identified. Five

primary centre$ were proposed - Maseru, heriba, Lohale'a

'.lock, Kokhotlong and Qacha *s Nek; eleven secondary centres

lother towns or villages which are planned to become towns

in t.e very near future'; and thirty-six tertiary centres -
'rural administrative one. commercial centres, very often the
4' AE~ iw* vo.; r« . 061 w.irds .../ or/ largo vi Ilagos grow—

Jig up 4iround strategic .ocad Jjunctions or around miasion

1. Circular Savin ran. Interior to oil D>\s and District
(omrr.unity Devolopmmt Officers, Ref. No. INT/EDP/112C-
A t; 'Outline of planning strategy: selection
of ‘rowtl centres'- ; and accompanying it, 'Diaft -
vi .caj plan ilng in Lesotho', 1969.
k. interior to CdDO S/DLV/1-7 9/6/69 with attached pro-
pos'd 'Development Plan 1970-1975', Ministry of Interior.
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establishments'.
An adviser on community development vho visited the

country in 1949, strongly advis<d the Government to accept

the proposal as a basis for regional and community develop-

ment . Vnd tne bepartment of Community Development made it

clear that, though awaiting a Government response to its
plan, it intended using it: this is manifested by the proje t
memoranda which it submitted.2 Other ministries too began
to use or at least refer to it in their memoranda.

The contents of the First Plan, however, ignored the
Or *-th Centre Plan completely. As one officer of Community
Development remarked, lthe whole thing had been thrown out
and wd.s not. considered alI all', Jn the 1lime .it its dis-
posal and with the information available it must he granted

tAiwat the Planning (fiice could not have made much progress

with the proposal.
In November 1970 (that is just before the First Plan ap-

peared, but well after it had reached the printer) the Plan-
nin Office took its first (and, as far as can be gathered,

only) step to have the matter investigated seriously. This

was prompted by the fact that on engineering firm had start-
ed studying the location of groundwater resources available
for the anticipated extension of existing water supplies.
The Jffice asked a number of ministries, the IXDC and the
Chamber of Commerce to comment on the Growth Centre Plan:

To ensure that /"the engineers/ do not waste their
time on those places which are 1likely to suffer heavy
out-migration and hence become stagnant economically
we have to give them firm guidelines on the areas in
which to carry out their studies. Furthermore, the Mon.

1. b.N. turko, Kva ina»lon of tl-e commnni ty d«wo |[oimmnI pro-
i i1 report,
$D/7/08* p. ti; ind Corrmnlty development in lesotho,
A brief report on a visit paid by E.N. Burke, Lusaka,

31/7/69, P. 15.

2 i..g. Lesotho Government. Development funds project memo-
randum 1974/71. Title: Village water suppllcs/Commun”ty
d velopment. 1Initiating ministry: Agriculture.

3. .'.g. lesotho Government. Development funds project memo-
randum 1970/71. Title: Water supplies development plan
for primary and secondary development centres. Initiot-

ting ministry: Works.
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M0 .rirg* I.inirter hnn repeatedly encournged people to
consolidate their settlements into larger centres whinh
enable Government to aasiat them with services.l

the re-

wil-
The deadline for replies was 29 November: that is,
cipients of the request were given eight days to attend to

the subject and reply.
one answers were received which, not surpris Lngly, con-

tained no detailed analyses or comprehensive counter proposals.

Nevertheless some of the points raised ore of interest:

LNDC issued a reminder that all development should be aimed
at the export market and that raw materials would have to
be imported. -in its view, therefore, findustrial and
commercial development should be close to the developed

i*.r of the South Airican border i.e. from Maseru north
to Dutha Buthe',K2

The Police Department commented that the proposal sent out
by tne CPDO was now seventeen months out of date and that
the *security situation applicable up to May 1969 had
changed considerably after January 1970'. It added
“urt ;er that the Police in their planning had to respond
t5 increases in crime which did 1not necessarily grow as
population grows *.3

Justice expressed general approval of the document, and said
that its own proposals for future court buildings accord-
od herewith. It gave an example of one village having
been selected for a growth point when one nearby satisfied
the criteria more convincingly.”

Vor.”s ai: o commented positively on the idea, and suggested
one additional secondary growth centre, namely Peka/
Koionyma. It also noted that mining and water develop-
ment might provide additional growth centres, particular-
ly at. Kao and Mnlibnmatso .3

Education drew up a list of established educational facili-
ties end concluded that in view of financial constraints
it would not 'encourage the opening of schools at places
which lack schools'.*

The Chembe * of Commerce, after some delay, replied, simply
sug-ecting two additional growth centres. 7

.he .Manning ut flee did not compile these answers for

inc-u ion In .uiy report, and itself undertook no further study

of the document.

le lcular Snvingram, CPDO to various ministries , IT.'DC and
Clamber of Commerce, CPO/PLAN/INT 21/10/70.

2. L'.IC memorandum to C DO 27/10/70.

L Police to CPDO CP/IK2/8- H 7 27/10/70.

Jus Ice to C DO J/DJVv/1/vVol III-1 29/10/70.

5- Works to CPDO ' ./A/POL/13/V1A 16/H/70.

©. education to CPDO DD/CPO/DbvV 18/11/70.

7. Chamber of Commerce to CPDO 28/4/71.
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At 4 mootin.2 of the Council of Voluntary Agencies in
April 19°1, the Community Development representative uryod
al_ non-governmental organizetiona v« high proportion of

whOise work is in the rural areas) to cooperate along the

lines set Jjut in the Growth Centre Plan. ho coimnonts of

two member.-; of the Council are quoted t
For the po.-t 100 years missions had been build-

ing schools, and there are few Government schools.
The e schools ore located whore they are because that

ts where people live. It would bo wrong to refuse to
assist an existing school merely because of its loca-
tion.

mt iiie of the Community Dovolo;#mnt !>ei”u'tment
there 1. not a ministry in l1osotho which pays even
lip-service to this approach... Many of the voluntary
ago cieo wish to support projects which benefit the
:rear, as a wt ole, but when Government itself does not
follow any set policy, it makes it very difficult for
the voluntary agencies.-*-

In -Tune 1971 Community Development reissued the plan,*
and in July it requested the Planning Office to respond.*
The reply which came the following month was verrcritical
in tone. First , it took the Department to task for not
cl-annelling its communication through the Agricultural Plan-
ning- Unit which would, it suggested, have provided useful
advice. It then listed weaknesses in the document:

i) The preface and some parts of the body need
some poll i.ing. ii) Some facts need to be substan-
tiated with igures e.g. p. 9 ' temonkong — "a centre
of : thickly populated area" - there is no statistics
to back that up. In fact the whole plan will remain
weak unti.. it is reasonably backed by some relevant
statistics. ill) No financial implication of the plan
is riven - funds needed for implementation - source of
funds etc. Unless there are adequate funds to implement

4> I'l-m, i; the sunnontl «>mi Llioroin will J&&dii.tln but
"v«<ry good ideas" . Iv) T liaivg .m«l ii.«tegy. Ilow an*I
when the prorromme is to start is not quite clear. V)
one consultation with other Ministries affected e.g.
nterior, ..arks etc. it indispensable if duplication
of effort and confusion is to be avoided

1. C Utell of Voluntary Agencies, Minutes of a meeting,
20/1/71.

2« NEII 1 grnwi.h centres in c¢sotho. Department
of (), .nunity evolopment, Ministry of Agriculture.
15/0/71.

Com unity Development to CPDO AG/RR.k/27-8 2/7/71.
CPCJ to Community Development CPO/AGRIC/4 5/8/71.

= w
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Jospite this negative response, Community Development contin.

uod basing project memoranda on the Growth Centre Plan, co-

of which it enclosed with the memoranda. 1 CPDO there-

found it necessary to remind the Department that their
(i.e.

pios

fore

plan was 'not official Government policy on this issue

tliis document has not been cleared with the Council of Minis-

ters;'.-
document had been submitted more than two years previously
"The omission of this

Com: unity Development noted in reply that the

for consideration for the First Plan.
and the nart ployed by Community Development has been a se-

rious one indeed’'.
Y¥* should have expected the Planning Office would

pf it w° lnvitod constructive criticism
The letter concludes by asking: 'If wo drop this programme
what do you give us in its place to implement Government

Plan ; an.i policies a,,on the ma-mon who nr<, our ,<>lo respon-
sibility in Community “»evolopmont ?'3
This undecided and undirected position continued. Ca-

binet did not make any decision on it; CPDO could not there-

fore adopt it, nor did it make any serious effort to have
it researched and analysed; Community Development went on
will be

and a number of other departments (as

,eon below) made different references to it and attached

vari.us degrees of authority to it. Despite the Planning

Office's non-acceptance of the plan it did actually refer to
- either in general terms, or specifi-
For instance, in applying

it supported

it iron Lime to tine
cally, or only by implication.
tor funds for a self-help project at Mnpoteng,
itr, justification for the scheme by stating that this was

one of the villages identified as a growth point in the coun-

*qiiji' iini (y Povo Iorminut C I'n/PKV/ >} I
Yy
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try,1 and planning officers have acknowledged that they
have found it advantageous to employ the plan or some of its
proposals in negotiations with donors*

During 1973 f.aw momhars of the (MDO prejhired a tew
inton .ax papers concerned with approaches to regional plan-
ning and growth centres,'" but the 0l fice took the matter
no further.

In the second half of 1974, the CHK) officer responsible
for Community and Rural -developmentfound that a number of

submissions for the Agricultural sector of the Second Plan
demanded a concentration of effort 'instead of being spread
nationwide¥*. 'he Cooperatives Division had rronosed an
'area l of concentration' apnroach, while Community and Rural
Development persisted with its growth centre plan. In addi-
tion, a large project proposal concerned with providing b.isic
agricultural services throughout the country, and which also
stressed some degree of concentration of services, was being
prepared. Warning of the danger of each department identi-
fying it. own growth centres, tne officer urged that Govern-
ment should commit itself to a clear policy.

During 1974 the Cabinet Cffice also expressed renewed
inter, t, an., background information was again ro.p-OHt.od from
and supi xied by Community Development. An officer in that. De-
partment admitted, however, that its enthusiasm 1> 'go on
pushing ha.- weakened'. After some delay , in January 1975 the
Cabinet .ffice reopened the subject. fhe PS, Interior was
informed that the Budget and Development Planning Committee
had decided that the possibility of establishing growth cen-
tres hould be thoroughly studied by a representative commit-
tee consisting of the PS, Interior (Chairman), Pps, Agriculture,

the Director of Planning, the Director of Statistics and the

1. CPt>9 to US Embas y CPO/AID/10 28/9/71. Also CPDO to
Cabmet (Training) CPO/A1D/3 28/7/71 provides another
example .

2. S. Chidambar n, l.echodology "or regional planning _in

l.c otho, 6/5/73; S. Chidamhoran, 2 iio.:o 011 growth
c* ' unuated; and Cuix'clines for even uistribu tLon
growth in Tciotho, op.cit.
3. a= Flc'. Aid Programme t'fflce and the Department of Com-
munity Development were merged into in* Department
of Community and Rural Development.
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the Director of Community and Rural Development, vhe Chair-
man was required to submit an interim report alter three
months and a final report afcer six months.1 At the =xxrst
meeting, held in March, all the above departments (except
Agriculture) were represented. Members accepted the objec-
tive of stemming the drain of manpower from the rural areas

by providing facilities which encouraged people to remain

where they were, and stressed the need to diminish the greet
inequalities in development, to seek a more effectively-con-
centrated and favourable spatial distribution of growth.

They a l-o observed that overcontrnlisation was resulting In
district authorities feeling 'left out' and in order to “streng-
then and involve them, this process should bo reversed. At
the second meeting held in April, Agriculture was again ab-
sent. Those attending decided that since that Mxmstrv would
be a 'key factor' in any plan that affected the rural areas,
the meeting should be adjourned.3 Yet again, the effort

to have the original proposal or even the general concept at-

tended to had failed.

The above history has set out the background to and the
rta-“ns for the formuJd ttion of a growth centre plan, and then
traced the persistent inability or unwillingness of the Go-
vernment to confirm, reject or submit it to further study.
This exemplifies the chronic inability of Lesotho's civxl
servants and political leaders to focus sustained attention
on any reform measures which go beyond the reorganization of
ministerial headquarters. As in Appendix V, the purpose here
was to furnish evidence of the Lesotho bureaucracy's approach
to a specific suggestion made by the development administra-
tion movement. The case is therefore relevant to the second

section of Chapter V.

Various poopie were questioned on the Plan. They were

first asked whether they were aware of its existence and if so,

1. Cabinet to Interior, CPU/11/1/25 2*~/1/7:>

2. Omutes of a meetlng on growth centres,10/3/75. /it /iR
ofo second meeting on growth centres, 8/4/75.
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how soriously they regarded it. The following are some of

the replies:

r,tl& r.'nch, - Wo tend to try and adhere to it... I
wa under the imprem ion till ol»«nI three Months ago that
& v/a Governitiont policy ... only in Juno ... I found it
liod not heen officially agreed to. +F

"o;' “h : I would look at the Growth Centro Plan as one con-
sider.’tion before deciding. 1 did not Mow/about it/ when

I fir t came.

JTXC : Decisions about where we would place industries and
industrial sites were based on population, access to power
and r. ilways and we chose Ficksburg Bridge. No one told
us to go there.+3

Pi r idnini:.;.m or : When I warn a District Administrative
secretary, che rovernment indicated to us places known as
future growth centres - this meant that if we luid funds
such places should be developed ... there must be clusters
of development, not just scattered all over the place.+4

C'G- : It is acted upon a great deal; but I think for such
a thing to become a policy it would require agreement and
study at the very highest level and perhaps more data ga-
thering to justify it.+5

To":, i1h<' Country Planning : I wish they would take it more
seriously. 'he only way it affects us is in that if we
have to deciue on relative priorities of any of the nine
towns we go on the besis of that.+0

Aar,culture : 1 on y hoard about it from /a South African re-
& ichor/ . 1 havu never heard of it La (loveriuuont ; the
P , n. vor mention;-, it. .0 don -1 consider it .-f all.

l:rvE : We didn't Icnow about it till /a volunteer in Town
wanning/ wiio came- at the beginning of this year discover-
ed it and since she came in we have been using it quite a
Jot aid found it useful.

Co: « ;H j Poi '-lo nt s CPDO just does not react. But we will

cc...11*10 usin it until they give us a better alternative
It ca.iv up gain with the German mission that was here,

fhe reaction of CPi)u Is tlat /it/ has noi been accepted
a; a Orovemment policy document. '/hen the Germans were
mere v ¢ spoke of places like Matslong, Morija, etc. at
w.ic; i they may fund projects, and so we implicitly accept
thi plan.

econd, interviewees were asked their opinion of the
plan as it stood, it-, relevance and Uso, and possibilities

or experiences in applying it or taking it into account.

1. These are n,.t policy statements by or on behalf of de-
piirtiaenta, but the personal views of thore inter-
viewed. It was Judged useful, however, to indicate
the departments they .lorve.
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lionIt): : 1 with th«?! rotionala of it. But for tho most

To.

part, when one decides on this kind of thing, it is in
relation to other heaxth facilities; that is, we effec-
tively decide on our own growth centres. Ve can't Jjust
adopt it. For example, at place A HonitU needed a clinic.
I. had n poor quality clinic at I). A adJready had a po-
lice post; and on agricultural centre and it. 1 ; digger than
h. Hut it is a lot easier to put up a building next to your
exLsting place because you can use the old building for
storage and people were used to the location of the clinic,
and the nurse is there and the water supply is there.

I would look at tho growth centre plan as one consi-

deration before deciding... But I would also look at their
choice of place. They might have Jjust chosen award chief's
vilxogo; on the other hand,if it was a matter of moving

to a place that tod a good water supply and to which other
departments were already moving, the case would be much
stronger.

host clinics are run by Catholic Missions, so they
,re where the mission is. Catholic Missions are usually
spaced apart and distributed pretty well. But they are not
necessarily at growth centres - uhoy are often not in a
vi loge but on t;.eir own. So if you choose a Catholic Mis-
sion, but not agrowth centre, it may make the choice of
other clinics a little moredifficult.+*

' i Gout ry ‘'lae'.ring : I think it is .1 joke ... not made
in consultation with Surveys anil Town Planning department
- to 00 what is feasible, what; is possible - it's Jjust a

vr .to—up which was distributed.

T wn and Country Manning : (A second view): I think the plan

is very sensible and I wish they wonid take it. more serious-
ly.+3 '

Survey : ... We have found it vary usofudJ. H gives us some

basis to work on in terms of what wo can expect in the way
of exmaiona of towns and the. efore what facilities we
have to supply in tho future.+

;«p : The concept as presented in the paper by Community Do-

ve opmant WAL quite reasonable; the choice of centres was
quite reasonable /"but it requires further research?.+'

CPD { econd view) : There is really not much point in a plan

Tor growth centres, one does net know at this ..tnge which
town are going to develop rapidly and why. In the period
1960-72 ... not nv district town has increased its popu-
lation except Toye teyoneng and that is probably because it
1 near the Maputsee industrial estate and there is work
for some people. For the rest it is quite simple - there
i no work for any peopxc, so they don't grow, iesotiio it-
sexf as a whole is the size of a district in a ncrmal-
eizod country, ~nd the idea of developing nlLne growth cen-
tres 1is not realistic. It appears that water supplies are
going to be provided for the district headquarters and a
few ocher town: ano thi t is enough - if you have water then
growth will not be held back,#)

Wor : 1v ic u very ensible document... There is one thing

about that though - a place like Teyateyaneng is growing
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...t faster and will continue to do no, even though 1l.eri-
ho i, suppoaed to be the growth centre in the north

no form of plan is going to stop this because nobody*is

HE*a > restrict the growth of p town like Teynteyaneng
if ic is bringing in money and income to the nrea.+l

IX. NOTES oN fl'g BUDGET CALENDAR

ZZX Jnti ociuctlon
o' the operation of the budget calender (and

the capital budget and pro-

t bserya tion
E.oro particularly -but not only -
ject memoranda components thereof) was Jjudged a profitable

exorcise for a number of reasons. The tasks of preparing and

monitoring capital budgeta and project memoranda have been re-—
*erred to throughout the study as among the most time-consum-

ing of those executed by Lesotho's planning machinery; and
in "he absence o0i an annual plan the budget assumes added sig—
It wos there lore decided to odd Lo Lin* brief report

Section 5> o more detailed Appendix, show-

nificance.

mado in Chapter i1,

ing the very gradual pace and incremental - rather than inno-

vative - nature of those improvements which can be discerned;

and delays which lingered on. There were also

for the more detailed investigation.

and the obstacles

certain specific reasons
Fvrst , the budget process was examined with the purpose
the link between timely formulation and

Absorptive

ofoo.scrv.uig
1 Iimplementation of development programmes.

capacity depends on expeditions drafting and execution of pro-

esotho utilisation of the largest foreign compo-
(namely the British) depends ex-

ject.In
nent of the capital programme
ly on completion of undertakings, or phases thereof,

pro
wi uhin the specified time of one financial year, 1 April to
31 Larch. Instances were given in Chapter 11 of projects

bein' pprovod so late in the financial year that their im-

pje::.entation was highly unlikely or oven impossible. In enr-

liei years this meant that the money was lost to Lesotho. More

recently, the countryl; planners and budge tors In..e become
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adept at substituting projects uo use the allocation: al-
though this inevitably means that the programme as imple-
mented diverges from that planned, while the spate of late
approvals impedes construction programming by Works and leads
to hurried and non—optimal performance. the Planning -ffice s
repented attempts to expedite the process and set deadlines,
and the indifferent reaction of the ministries, has been a
persistent thread in the brief history of planning in Leso-
tho.1 Thus the aim here was to see at what stages and to
what extent,the budget cycle fell behind schedule.

Second, attention was directed towards the budget cycle
by an unresolved conflict of opinion about the process of
release of funds by the Budget Office. As noted on several
occasions, the Ministry of Works has attracted severe condem-
nation for its sluggish execution of construction jobs.

Works, in turn, felt that much of the blame should be attach-
ed to various failings in the rest of Government service, one
of which was the considerable delay experienced in securing
the release of funds necessary to carry < - its responsibili-
ties. One official complained that 'an enormous amount of time'
of a number of senior officers 'is wasted ... trying to find
out why we haven't got cash and trying to get cash released’'.
The Budget Division denied that delays were serious when
ministries followed the correct procedures: 'There are
proceduref for obtaining release of funds. Any ministry

can obtain funds for projects that have been passed under
the correct heads'. Works contested this: 'Tt is Jjust
not so for Finance to say that ministries can get release of
fund within <n.‘day ... 1 have personally ume up there

and waited two days and come away with nothing - and 1 can-
not fathom the delay'.*3 Ledgers were displayed which
clerrjy showed that projects liar* operated in the red for a
whole year, the release of funds coming through on the last

day of the year. While this had boon done in previous years

1. As evidenced by the following: Circular Savingram,
Finance to s and Heads of Departments FIN/S.3/J
1/7/672 *'In. ncv Circular Standing Instruction No.22
of 1970 cpPO/DLV/12 19/10/70; Finance Circular Notice
No. 19 of 1971, CPDO 11/8/71, Development projects for
1972/73; C.'hO to Cabinet . .., CPO/DJV/23 .., ,:/,::,

C DO Circular Snvingrsm CPO/79/01 4/1/74; and Cabinet
to PSr and Heads of Departments CA/FIN/1-20 15/1/7*.
2. See for example Cliapter I1II, 8.
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'just to keep things going', it would not bo repented be-
enu o of the Government's threatened surcharge of individuals
responsible for ovoroxpendituro. A number of examples, both
on the recurrent and capita! .-.ido, wore pursued; tlie.—,0 indi-
cntod breakdowns in communication and iIHs oi documents.
Apart from the fact that the Budget Division appeared under-
staffed, however, no general conclusions could be drawn from
these cases. It was decided therefore to broaden the scope
of the specific enquiries to include that of the budget pro-
cess as a whole.

Finally, this examination was of interest because the
Government had recently formalisad a comprehensive budget
calendar. In July 1972, an kCA adviser, Mr I.A. Malik, =xed
a budget-nlon harmonisation workshop in Maseru. Arising out
of its deliberations, in which most senior civil servants par-
ticipated , came a proposal for a synchronised timetable for
preparing the recurrent and capital estimates, after which a
detailed schedule was dr. fted.’ According to the EGA advi-
ser, the stipulation that 'certain things be done by certain
times' was intended to overcome many of the impediments to
effective and punctual budgeting: 'getting things done at the
right, tlire i., critical'.”1l 1In 1979, rflor further consulta-

tion, the Calendar was included in a guidebook on budgetary

practices whicn had recommendatory status only. In March
1974 the Cabinet directed tliat the book be adopted as an of-
ficial manual, and it was issued later that yea:r. he Go-

vernment intenued, through integrating the two budgetary pro-
ces.os, to tighten financial control, to improve the cost-
effectiveness, and to stress the developmental component of
its expenditure programmes. It was considered useful, there-
fore, to observe t'.o nrocess in practice and record some

view: on the operation of the Calendar.

1, Bud get/plan liarr, mization workshop, 12-28 July 1972,
111- Tor 'Udnotary reform ami Improvement of
b. ~:<»t/p;m h. ,,c I-ation, Annexure A.

2 < .Mvli . 0. D» l'ui-y practices of tlie Government
of. < otno. July 1973 «

3. B WIL*..al'.budgetary procedures . 1974, Government of
Lesotho.



D. Observation pnd coT'-iont

Vho Budget Calendar lists twenty-one steps (which, when
subdivided, total thirty-five steps) which should be taken
durin the financial year. One may distinguish two cycles
operating in parallel: the 'implementation* cycle, concerned
with monitoring and reviewing the implementation of he pro-
gramme, end its constituent projects which should have been
prepared in the previous year — this includes ioui joint
reviews by the Budget-Planning Working Group and their con-
sideration by the Budget and Development Planning Committee;
and the simultaneously-operating 1lformulationl cycle,
covering the preparation of the estimates and projects for
the year thereafter - this includes projections of the next
year's resources, sectoral allocations ior expenditure, deac—
lines for ministries to prepare submissions, dates for wvarious
meetings to consider these matters and Cabinet and Parliament-
ary >-rovnl.

In addition to observing the various steps involved, de-
tailed interview* based on the calendar were carried out with
personnel of the CPDO, the Budget Office, various ministries,
and, on ; few particular aspects, with members of the British
High Commission.*1 Some of the more important point* emerg-
ing from this investigation follow:

(1) Economic rurvoy

There was no systematic survo, .e state of the eco-
nomy, nor vac there a full examination Jji the previous year's
performance by the ministries, nor did they pr<’ ide cost in-
fer::.ation on th« r operations. A control v therefore
lock! for analyst, and comparison of the cos..-' ctiveness
of programmes on the be *is of which those responsible ior
managing funds could draw conclunionr., interpret those con-
clusions and then 'put forward options' for future undertaking
and esuggest which options to follow'. In 197* there was a
survey of physical progress on the first four years ol the
First Plan, undertaken specifically with preparation of the
Second dl.'U in mind. It seemed unlikely, however, that this
would bo repented annually.

(ii) C. circular

The Calendar stipulate* that a call circular be issued
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on 21 June, requiring ministries to return Lheir detailed
drafl, estimates Ly 31 August (approximately ton weeks) . This
was done on 29 July (about five weeks late, but earlier than
in the previous year) and the deadlines were set at 30 Sep-
tember (for capital estimates) and 15 October (for recurrent
estimates).'l A hitch which was noticed here was that the
headquarters of certain ministries retained these circulars
for al uiuiecesonrily lonn time before forwarding them to the
divisions.l In Works, for example, the circulars remained at
the centre for six weeks and were sent only on 9 September;
thus insteau of having approximately nine weeks for the capi-
tal estimates and eleven weeks for the recurrent, the divi-
sion? had only three and five weeks respectively which
amounts to a considerable reduction in the tine available.

In Agriculture, the meeting to launch the exercise was held
on 13 August which cut two weeks off the time available; sub-
missions also had to be back with headquarters two weeks be-
fore the CPDO deadline, thus reducing the total time by four
weeks. hose quo: cloned seemed agreed that the period al-
lotted of two or two-and-a-lialf months wouid be sufficient

if documents were forwarded punctually and if the departments
attended o them promptly; for, as one person commented, it
didn’'t seem to matter how early thecall circular was sent
out a- most departments 'only start reacting about vhe last
day when you start ringing them’.

(iii) wmimii * ien djadlines

'In- dead Iln«k-s V<n the e Mulmil ;m I«in:» wore, .1: ellled

above, 30 .September and 13 ctobor. 'he folJowin, 1list indi-
ca a) the names of mini..tries, b) dates of their submis-
sion. , ¢) number of days overdue on capital estimates, and d)

number of days late on recurrent estimates¥*

Ministry Submission Capital Recurrent
date estimates estimates
- days - days
overdue overdue
Agriculture 9/1/7~ 101
Health 15/11/74 31 ~6
uontion 6/11/74 22 37
Finance 23/10/74 S 23
Com: lerce & Industry 23/10/74 8 23
1. Circular bavingrai:., Finance to PSs and leads of Depart-

ments  PIN/JXFDT/E.1 (75/76)-2 29/7/74.
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Justice 10/1/75 87 102
Interior 6/1/75 83 98
K!i Office 11/11/74 27 42
Minister to the 1% 19/11/74 35 50
Defence 30/9/74 15 30
Foreign 10/1/75 87 102
Works 18/11/75 34 49
Coiimica tions 8/11/74 24 39
Auditor-Generol 26/9/74 11 26
His Majesty's Office 13/11/74 29 44
Interim National Assembly 23/10/74 39 54
Public oervice Commission 23/10/74 39 541

This is an extremely unsatisfactory response and in addition,
the coii ont of a number of these required considerable re-
working.

(iv) :x rish prom o .m In accordance with an agreement be-
tween the two Governments, Lesotho is required to despatch
approved estimates to Britain bdbre the end of December.

Since agreements with donors are regarded as obligatory (in
comparison with local instructions which are not) the neces-
sary documentation was sent off in time. However, it was far
from final since (ao listed above) many of the ministries'
estimates were not yet submitted; nor was it formally approv-
ed an the budget and Development Planning Committee and the
Cabinet did not see it till Feb-'-ary and March. In terms of
the implementation cycle, apnrB'aIs wore del.*, ad by a misun-
der trn.i: g in the orovious year. Lesotho's request exceed-
ed the amount allocated by Britain, and consequently the Bri-
tish did not consider it a final document and didnot attend
to it. After a few months' delay urgent messages were sent
from Lesotho and the matter was cleared up. This hold-up

po tr.oneu approval of tin- who.Ie programme and of projects, so

delaying execution in the year unde” -.ervntion. Win le
everyone agreed that such an error ixd not recur - and it
did nor, in the formulation cycle under study - its occurrence

indicated weak management by both the CPDO anti th Budget and
Development Committee, either of which should liave spotted it
earlier.

(v) "'m ress reports (britlsh) Another more specific

example of a setback to inplementation concerned the failure

1. 'inance Circular Notice No.], of 1975» FIN/iiXFDT/
0.1(75/76)-6 Vol. 1, 14/1/75.



IX

of a division of a ministry to submit brief progress reports
ail two continuing projects to the British High Commission.
Four-and-a-half months after the start of the financial

year - no money having been released to carry on with the
undertaking - the division informally enquired about this

and was informed by the High Commission that it was awaiting
progress reports before approving continuation. The division
sent reports to the CPDO on 19 August, and the CFDO forwarded
them only on 18 September (an unnecessary delay in the cir-
cumstances) . According to a senior person with conside-
rable experience in the division concerned, progress reports
had never been required before.+l An officer of similar ex-
perience in another ministry confirmed this, and said he had
heard of ic purely by chance.+~ The High Commission, however,
assured me that this was an established procedure, though oc-
casionally projects may have slipped through. Britain ap-

proves annuaj. segments of projects, and for a project which

continues into a second year it requires a brief document
statir. - how much has been spent and accomplished in the pre-
vious year and will be required for the next year.” The
CPDO, for its part, acknowledged that it was a recognised
procedure, but said that it had not been comprehensively en-
forced by the British. The Office conloaded that the break-
down :00k place in the headquarters of the mini trie? bpecause
imd formally reminded them of the need to submit reports
uvea use of this particular incident, everyone agreed that
the fault would not be repeated. However, there continued
to be considerable uncertainty about the required contents
of the report. The documents sent by a division in Agricul-
ture- to satisfy the British requirement wore oroject memoran-
da, which are for longer and more detailed than are necessary;
while Works sent both project memoranda and progress reports
for this purpose: This is probably a waste of timel, the

sender admitted, 1lbut I was just making doubly sure*. *

1. C ,1)0 to British High Commission CPO/36/04 1b/9/74.
2. C O to PS. , Heads of Departments and ’'lalining Units,
CFO/5/02 30/5/74; and CPDO to ISa CPU/36/05 2u/3/75.



IX

viii

je,vr,ea necessary that the short list of British requirements
for these reports should be clearly defined so as to encourage
ho ministries to submit them early. This was done by the

C "0 in March 1975 'L

(vi) i'enal r.coo'm-.r. A further obstacle to the timely and
satisfactory fulfilment of a number of steps in the Calendar,

was the extraordinary delay in the closing of the Government's

final accounts. This uiould be done, ideally, on 31 :nrch oi
the previous year, but in the year under examination minis-
tries had to function for most of the year without knowing
their exact expenditure for the previous twelve nnml.hs. This
obfuscates the information base for projections of capita
and recurrent revenues and expenditures, hinders examination
of costs and discourages early expenditure on nrojecte.

With casital estimates there arc many projects

which run for more than one year. Now one con only
keep within the financial limits of year two if you
.mew what you spent in year one. Every department

should know from its own lodgers how much it has spent
- but it is not as simple, as there are many red her-
rings which have to be finalised, e.g. shinning charges
which have not arrived, book charges from other depart-
ments which filter through to the Treasury... It rs
ver- difficult to call for this year’s nrney for an
or.-" oing project when you don't know how much you

spent the previous year.+l

The accounts have not been closed. If you don't
know exactly what you have spent you don't lenow what
funds you have for the year and how inflation if af-
fectin' costs la your branch. Crown Agents’ returns
can be very late, also /there are delay,/ from the dis-
tricts on rood projects. This would make item 2 on the
Calendar/"examination of performance and cost informa-
tion/ impossible. It can inhibit implementation as de-

partments don't know if they should ask for money, pnr-
tiett.lnrsy if they are verging on overexpand i lure -
which they should be .+

(vii) Peview.r The Calendar includes four quarterly re-
views of the capita] programme: April, July-August, October
am. January. While it was agreed that the April review was

an important exercise, since the programme sent to the British

was by then four months out of date, it was conceded that

for the tine being at least - the administration was incapa-

ble of introducing it. Thus the first review was held at the

1. cn>0 to PSs cpo/36/05 20/3/75.
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or Lho flccoml one as ILn lito Cnlcndnr, and tln’oo
roviown were carried out during the year instead of four.
Most, of those questioned felt that this was a satisfactory
performance, and that the improvement was due to the more
effective functioning of tlie Budget-Planning Working Group,
the more regular meeuingr of the Budget and Development Plan-
ning Committee to consider 'the spade-work* prepared by the
We ing Group, and the timing of the visits of British ad-
visers 'ro- Blnntyre to coincide with the reviews:

We a "tempt to make visits by our experts coincide
with the reviews here of the British programme. This
is improving. The reviews plus the presence of our
exports means Lesotho lias to take a much more regular
look at outturn and forces them to apply the standards
of our advisors. It moons they lenow where they are and
it is much easier to switch funds in mid-year.+1

T.ie continuation of this improved trend will, however, de-
pend on the effectiveness of the Working Group and the Bud-
get and Development PlanningCommittee.

(viii) ;M _ pigj.. i liio Budget Ca lendar does not
act. a deadlino for the submission of project memoranda but
merely states, in parenthesis, early on in the year: 'For-
mulation of capital projects for stock continues throughout
the yearl. In most ministries this did not occur and the
concent of buildin. up a stock of projects was not accepted
by all those responsible for preparing the memoranda. One
senior officer wa. positive about it. In his division, the
pi Jjects all tended to be large-scale ones involving engineer-
ing undies and thu it took years to prepare a stock. Me-
moranda based on engineering studies provided the sort of
information that any donor would require: *Whot the German
consultants will give us will be what all potential donors
wil want*.+g On the other hand, an experienced member of

a Plan: .ing Unit which prepared both large and small projects,
disagreed strongly:

I will not prepare projects for a stock. I will
not spend hours and hours with this rubbish. enly
when I have a pretty sure idea of the donor will T
prepare a project. 1l do write memos up during the
year, but with a donor m wuind... Different donors
have different requirements, need different emphases,
different information and over time you get to know
thin.+3
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tionnl incentive for early submission was provided by Bri-
tish officials agreeing to study documents arriving early
in the formulation year which would increase the possibility

of their being approved by the start of the next year. Only

one uix “sion ci one .nistry, namely Iivostock, expressly

tried to take advantage of the British offer, while only

two Ministries, Works and Education, reacted positively to

the deadline. Thus for the first time the Planning Office

was able to forward what one British official described as

*large lumps of logical submissions' in the first half of

Monthly checks with the four sections of the CPDO

January.
start by a few

revealed, however, that after the earlier

itries, submissions slowed to a trickle. ,, 1 April

the first day of the implementation year by

mini
19/5 < t is,

> 1Lh time al ]l projects should ideally have been approved)

documents of the required fifty-seven (project

only sixteen
hod arrived at the High Com-

memoranda oOr progress reports)

mission, and not one project had yet received British ap-

proval to go ahead.

X. NOTES ON THE PREPARATION CF THE SECOND PULN

The purpose of expanding on the report of the Second

Plan contained in Chapter XI, Section 5» is similar to that

of Appendix IX. The preparation of the Second Plan was the

most important task carried out by the Planners in that

period. Phis more detailed discussion indicates the nature

of the modest improvements in the execution of planning
again there was little to suggest innovation or even

Rather, observable changes related to

tasks:
novel adaptations.
heightened efficiency and the increased capacity of a larger

CPDO. Finally, this case study, 1like the previous one, shows

the administrative problems and weakness which continued.

A . Schedules and remjnnnscs

il«irution 01 tn; i>uoondl*iill Forma IIy commnnced Hu

May 19/4 with o CPDO circular calling on ministries to sub-
mit their material for consideration and later inclusion in

the .dan. Starting on 1 June the Planning Office's original

work schedule allowed for approximately forty-two weeks

(until the end of March 1975) to liave the documentation
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finalised and sent off to the printer.
Not one department or ministry compiled with the first
dead 1liio ot 31 An, 'wst for M'lbml stiions of their general

drnft plnn material nad ethumbnnil. she trhe ' <»f Pro )<< ls. *

In the middle of December (three-and-o-hnlf months after

the deadline), the following was the position on submissions:

Dates of submissions:

Ministry
General material Thumbnail sketches

Agriculture, Market-
ing, Co perativer. Not in yet Not in yet
Community Development 15 Nov Not in
Education 5 Sopt 5 Sept
Cabinet "iffice

Broodcasting and In-

formation 25 Nov 25 Nov

Public Service Bldgs 8 Nov 8 Nov

Police 13 Nov 18 Nov

Prisons 8 Nov 8 Nov
Justice 4 Nov 4 Nov
Inferior 18 Nov Not in
Works

Hoads 12 Sept 10 Sont

Water and s*werage 12 Ssept 10 Sept

Hydrology 12 Sept 10 Sept

iechanicnl workshop 12 Sept 1i Sopt
Com: I'intcatt am.-.

Postal development 1 Nov 1 Nov

Civil Aviation h Nov 4 Nov

Telee>mmunications 15 Nowv 15 Nov
ix¥*sotho Airways 11 Nov 11 Nov
Lesotho Electricity Corp 9 Sept 9 Sept
Govei*nmejxt Printer 2 Dec 2 Dec
Lands, Surveys & Planning 16 Sept 12 Nov
Commerce and Industry Oct 4 Nov
Mines Oct 4 Nov
Tourism Oct 4 Nov
LNDC 26 Nov 9 Dec
Labour Oct 4 Nov

fhus, of the ministries, only Works and vkluontton liad respon-

don promptly. Works' submissions were very satisfactory and

1. ‘.v itb had sent, thumbnail sketches in promptly, but not
its other material.



finalised and sent off to the printer.
Not one department or ministry complied with the first

deadline ot )1 A«4sdht for snbutlasions «f their (Wnoral

drni i pinn hiateri.il and 1ltlnimbiioil sketche
(three-and-a-half months after

» of pro JitcIs. *

In the middle of December

the deadline), the following was the position on submissions

Dates of submissions:

Thumbnail sketches

Ministry
General material

Agriculture, Market-

ing, Cooperatives Not in yet Not in yet
Community Development 15 Nov Not in yet
Education 5 Sept 5 Sept
Cabinet iffice

Broadcasting and In-

formation 25 Nov 25 Nov

Public Service Bldgs 8 Nov 8 Nov

Police 18 Nov 18 Nov

Prisons 8 Nov 8 Nov
Justice k Nov 4 Nov
Interior 18 Nov Not in yet
Works

Roads 12 Sept 10 Sent

Water and sewerage 12 Sept 10 Sept

Hydrology 12 Sept 10 Sept

Mechanical workshop 12 Sopt Id Mopt
Conn tunicntl on.—

Postal development 1 Nov 1 Nov

Civil Aviation 4 Nov 4 Nov

telecommunicat ions 15 Nov 15 Nov
Lesotho Airways 11 Nov 11 Nov
Lesotho Electricity Corp 9 Sept Sept
Government Printer 2 Dec 2 Dec
Lands, Surveys & Planning 16 Sept 12 Nov
Conn.erce and Industry Oct 4 Nov
Mines Oct 4 Nov
Tourism Oct 4 Nov
LNDC 26 Nov 9 Dec
Labour Oct 4 Nov
fhus, of the ministries, only Works and Education had respon-
ded promptly. Works’ submissions wore very satisfactory and

Lea lth had sent thumbnail sketches in promptly, but not

its other material.
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the Clf'O vas able to proceed with them. Education's werw
not, ond it took many months of redrafting by the Ministry
and the CFDO to improve them. Most seriously, Agriculture
had not submitted anything, while most other ministries
were about ton to twelve weeks late. Further, the standard
of ninmx of the documents required far more attention and
time than had been anticipated and the eight weeks scheduled
for appraisal and discussion proved to be far from suffi-
cient. Communications was an exception, for although late,
the CPDO found their material of a standard which permitted
it to proceed quickly to an advanced stage of drafting.

In December the Planning Office extended its planned
schedule by about four weeks till the end of April 19.3.
Thin slight increase was unrealistic in that it was clo.n
that moot departments (and this excludes Works. Communica-
tions, Mines and Statistics) were already anywhere between
twelve and eighteen weeks behind.

At the beginning of each month from November 1974 to
June 1975, planning officers were asked for a brief report
on progress in the sectors for which they were responsible.
The outstanding feature was the change in the section deal-
ing with Agriculture, where the initial optimism turned
steadily to disappointment. For example, the following were

brief monthly comments on the Crops Divisions

November Nothing J_i.e come in. .

December They hn\ * one or two big projects, and ior the
rest it's ideas onxy. ) ]

January A m§et1ng Fas.bee§ hold to discuss then situation

February Their submission is poor.

March Their fvbmission is 1i00'> inodognnl®1le

April CPDO decided to work on it osthe vivision is
clearly not capable.

May No more progress because of the Donor Conference
in April. . ~ .

June CPDO completed a draft; delayed by a typing bot-

tleneck and the absence of the Senior i'tanning
Officer; has Jjust boon returned to Agriculture
for comments.

L'he record for the Cooperatives Division reads:

November : A wonl submission.

December : The situation is chaotic.

January : No further material - the position in 'very shm”y
February : Their submission 1ft bein' delayed so a to relate

u Ietl.'i to the m terinI w rich will M. prepared

larch : There .1la been no advance but they have promised



to work on it.

April Svill no progress.

Moy o propress because time devoted to the Donor
Conference.

Juno Somebody drew up a submission after being in the

country n few weeks. No one takes it seriously
and there is no one to work on it.

In contrast the section dealing with Works and Com -
progress«d punctually through the phases

re-drafting and re-negotiation and by April

municetions

of negotiation,
had pre-final drafts ready. It delayed finalising documents
because other ministries were still far behind, and meetings
to polish and edit went on fur a considerable time.

In the case of Commerce and Industry, there arose pos-

sibly the largest divergence between the Planning office and

a ninlmtry on pul icy and evaluation of onfxioify. |,, oorIMO~

ouoncc, monthly reports recorded that drafts were being

prepared by one or the other party for reconsideration, and
ultimately a compromise couched in relatively generalised
with which neither was perfectly happy.

this was a reason-

toms waMl reached,
Given that there was no body to arbitrate,

ably satisfactory solution.
The first document arrived from Education promptly, but

the material was considered to be very raw. Discussions and

re-drafting by both the Ministry and the Planning Office over

a lengthy period broug.it the Education section of the Plan

to 1 iel.itivoxy advanced stage (which still required further

financial analysis; by June. With Health, even more so than

with Education, the CPDO was required to take a large share

of the workload, with the process dragging on till June when
a draft, including Health’s latest comments, was being pre-
pared
Justice and Interior both produced weak submissions,
and or month after month one saw little response from these
~mi.; tries, Hany of their proposals concerned buildings
which were prepared by the Cabinet P m 1lng Unil
1..vo Mil; ;tries were considered to almost 1lota
direction or policy or plans for the training of personnel.
la vine 197.5. the research for this thesis ended. Al-

lowing for a two-month delay, even on the second CPDO ache-
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dulo, -hia had been thought sufflcx'nt to cover the conclu-
sion of the plan preparation nrort-oS. However, the proceed-

ings cragged on for a further twelve months: the Plan being

finally issued in June 2976 instead of June 1975.

E. Discussion
(1) Late start From the outset it was clear that Le-
sotho’s planners had left the start of the exercise too
late, and in consequence lind allowed themselves too 1littlf
time. As the staffing position was strengthened only in
April 19?4, they probably could not have begun much earlier
than they did. Yet a senior member of the CPDO admitted
that the ’'time factor’ had boon ’'neglected’.#1 A a result
they allowed the ministries only twelve weeks to preiiaro
their first submis Ions which was regarded by many a* too
short.

That is unrealistic. We were not given enough
time to think about it. We hadn’t thought about the
First Plan's achievements yAt. And now we were imme-
diately plunged into the Second Plnn.+-

The CPO hasn't the faintest idea of how long
this takes to put together. They didn't give us
enough tine.+3

(it) :nek of gul ance At this early stage, further, mi-
nistries fe:t that the Off' should have provided conside-
rably more meaningful guld. about the intended content of

the Plan and direction of covolopment.

They gave u same guidance about format but not
about substance ething about what the CPO would
like to see in t,. -Tan - that is a wicked evasion
of eresponsibility.

At the first meeting /they/ uold us to write
something - as much as possible - tli.it is all the
guii nee we got from them. The fact that there is
no guidance in the beginning is very tnm /eing. +)

A third person sold that the CPDO approach of 'the sky is

the limit’ is '‘eyewash not policy. We did not get guiding
par noter-. kur do we know where to put things’.
(i1l) 1"ere.ati.-a; .m of ilnn proparedness The fact that

Works was able to submit satisfactory documents within two

week., of the deadline, indicates that both above complaints



d»iie, chi.a had been thought suffioi'nt to cover the conclu-
sion o ' the plan preparation process. However, the proceed-
ings dragged on for a further twelve months: the Plan being

finally issued in June 1976 instead of June 1975.

B. Discussion
(i) ate start From the outset it was clear that Le-
sotho’s planners had left the start of the exercise too
late, and in consequence had allowed tl *lves too 1littd j
time. A. the staffing position was stix ..gthened only in
April 1974, they probably could not have begun much earlier
than they did. Yet a senior member of the CPDO admitted
that the *time factor1 had been ’'negloctod’.+1 As a result
they allowed the ministries only twelve weeks to prepare
their first submissions which was regarded by many as too
short.

fhot is unrealistic. We were not given enough
time to think about it. We hadn't thought about the
First Plan’s achievements yet. And now we were imme-
diately plunged into the Second Plan. +¥%

The CPO hasn't the faintest idea of how long
..his takes to put together, Tk:y didn't give us
enough time.+3

(ii) lack of guidance At this early stage, further, mi-
nistries felt that the Office should have provided conside-
rably more meaningful guidance about the intended content of
the Plan and direction of development.

They gave us some guidance about format but not
about substance - nothing about what the CPO would
like to see in the Plan - that is a wicked evasion
of -responsibility.+4

At the first meeting /they/ told us to write
something — as much as possible - that is all -lie
entrance we got from them. The fact that there is

no guidance in the beginning in very annoying. *J
A third person said that the C11)0 approach of 'the sky is
the 1Lilt' is 'eye eash not policy. We did not get. guiding
parameters. Nor do we know wheio to put things'.
(i11) <n-oroMt 1: istion of plan nrc paredness The fact that
Works was able to submit satisfactory documents within two

weeks of the deadline, indicates that both above complaints



dale, ihi.s had been thought sufficient to cover the conclu-
sion of the plan preparation nrocess. However, the proceed-
ings dragged on for a fvrther twelve months: the Plan being

finally issued in June 1976 instead of June 1975.

B. Discussion
(1) ..ate start From the outset it was clear that Le-
sotho’s planners had left the start of the exercise too
late, and in consequence had allowed themselves too little
time. As the staffing position was strengthened only in
April 1974, thoy probably could not have begun much earlier
than they did. Yet a senior member of the CPDO admitted
that tin* ’'LIme factor’ hod boon 'neglected’.”1 A. n result
they nilowed tho ministries only twelve weeks to prepare
their first submissions which was regarded by many as too
short.

That is unrealistic. Wo were not given enough
time to think about it. We hadn't thought about the
Firrt Plan's achievements yet. And nox* we were imme-
diately plunged into the Second Plan.*'¥*

The CPO hasn't the faintest idea of how long
vhis takes to put together. They didn't give us
enough tine.+3

(ii) 'nek AiAcpiwro At this early stage, further, mi-
nistries felt that the Office should hove provided conside-
rably more meaningful guidance about tho intended content of
the Plan and direction of development.

They gave us some guidance about format but not
about substance - nothing about what the CPO would
like to see in the Plan - that is a wicked evasion
of responsibility.

At the first meeting /they/ told us to write
something - as much as possible - that is all he
guii nee we got from them. The fact that there is
no guidance in the beginning is Very annoying.+5

A third person aid that tho CIDO approach of 'Mm sky is

tho 1limit' is 'eyewash not policy. Wo did not get guiding
parameters. Nor do we know .vhero to put things'.
(i11) IIvoreat i ,ion w ion nre p.<redness The fact that

Wor’a was able to submit satisfactory documents within two

week, of the deadline, indicates that both above complaints
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woro a., mucli a reflocLion <n the plnmitn® r,ro,xaro<luoMa of
innny of the ministries, as on the adequacy of the twelve
week period or the guidance of the Planning office. Clearly,
the Office erred in overestimating the material and informa-
tion available for ready use by departments, as also their
capacity to use it. For example, one planner felt (at an
early stage) that the cooperative programmes being worked
out with donors would form 'perhaps the bulk of the first
two years''and therefore that they had a 'good headstart...
We'll have projects identified in many sectors for five to
ten years'Another confirmed thiss

The projoct content of the next five year plan
in many sectors is nearly pretty well worked out bo-
cause they are either already in the pipeline or iund-
ed. .. In the Ministry of Agriculture we are in much
Letter shape than any of the other ministries
we've got so much long-term projects nctualJy under
vr r, we are ready to move. I could start organizing
it We've got 1lots projects and lots of vision

where we want to go.
In Works a similar mood of optimism proved justified; in
Agriculture it did not. It would appear that the ClDO's
overall perception of the state of planning in Government
had boon buoyed up by a number of large projects already
under way or negotiated, and the availability of a number
of studios and reports. It underestimated the numerous
areas which wore un- or ill-prepared, and overlooked the
fact that in some departments planning capacity remained
so paltry that they were hard put to translate the studies
into sectoral plans and projects.
(iv) Planntn.r: Units A further factor in which the CPDO
confidence proved misplaced was the contribution of the plan-
ning units. The 1last section of Chanter II showed that
planning unit capacity actually diminished at the very time
when an expansion in its output was most needed. One plan-
ning idviser whose evaluation of the plan preparation was
generally favourable, conceded that these units were 'essen-
tially quite weak. It is only with great difficulty that the
CPO has been able to get contributions from thorn for the

plan.'+™ 1Interior's one-man Unit existed only from August



197~ to February -975, ana the person concerned said that

ho did not, and had not been in a position to 'prepare any
submission for the Plan'.*1l In Education, the planner was
promoted to PS and succeeded in November 197'* by a niim who
held another post simultaneously. Not oniy could he not
devote his full attention to planning but he admitted that
having arrived at that stage, he .tacked the background to
participate effectively in the formulation of his ..Lnistr s
programme .%2 An expatriate adviser to another division of
the Ministry undertook a considerable share of responsioili--

ty for the Education submissions. In Health the Planning

Unit, while generally kept in contact with proceedings, was
neither centrally involved in nor fully consulted on the
Mini: :,ryls drafts or negotiations with the Planning iffice.
The most serious disappointment was the per.ormance of uno
Agricultural PlanaIng Uni L from which iiaxrlt had ho<*n antici-
pated, and which in tin event mode a meagre con --ibution to
the Plan. Tragically, the Livestock planner who had been
particularly productive, died. and with his ceath -he te-
nuousness of agricultural plam ing was exposed. For lengthy
periods, no communication on the Plan was forthcoming from
this Planning Unit and the arrival of documents from the
divisions of the Ministry bypassed the Unit.

on the other hand, tin Works Planning Unit ope-
ra* "d effectively 'nd linlced up well with boCh the Planning
Office and the di isions. While there were material diffe-
rences of opinion between the Unit in Commerce and Industry
and the CFDO, that Unit did bear the brunt of its Ministry's
work on the Pxan. Finally the Unit in the Cabinet complex,
with responsibility not only for its divisions but also for
public service buildings, enacted a wide array of Plan pre-
paration tasks. On occasions, however, the Unit's non-plan-
ning duties were felt by the Planning Office to be postpon-
ing progress on the drafting and negotiating of the Plan do-
cuments themselves,
(v) 1 Tui U" oetivl Mas The Plmwl.it,' arrive also un-

derestimated the time which it and the rent of the planning
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machinery would need to devote to its continuing activities such

as nroject fon.,u,oti,.. and budget preparation (discussed in Ap-

pendix IX) end the numerous jobs involved in keeping up v.nh -he

largest number of donor missions ever to visit Lesotho in one year,

(vi) Pinistries' response Before the exercise got under way,

a planning officer was asked for his evaluation of the political

support for the CPDO, and its standing amongst the ministries.

He replied:

As it turn d out, f.-re did prove to be considerable .foot-drag-

ging' and -no Plan, ing office did have a struggle to elicit time-

ly responses from most (but not all) divisions and ministries.

For a start the ministries were reluctant to devote time to the

pPhysical progress questionnaires and many reminders, phone calls *

and visits were required before they were

Also,

completed and returned.
the reaction of many departments to the CPDO request for

all ministries to appoint contact-men - people who were chiefly

responsible for plan preparation and with whom the Planning Office

could communicate directly,1 was sluggish/ Finally, as noted

above, many of the firs set of submissions were two to three

months late. In December 197'. the Office complained that the

ministries lacked appreciation of the Importance of the Plans

eSome ministries have simply told the CPDO they are too busy when

attempts were made to discus, some of their problems and submis-

sions. Those who prepared something did sc os a result of nume-

rous vis ta by the CPDO'.2

(vii) -0ff turnover me Planning Office also blamed the con-

tinuous turnover of senior officers in the ministries for the

slowing down of progress. This not only -disrupted work but led

to changes of approach on certain critical issues'. The

problem of turnover continued throughout the period

Op . cits, p» 6#
3. IMfl ek P« 7o



ix

of plan preparation at PS, Head of Department and Planning

Unit level and with those people appointed as contact-men.

The CPDO itself lost its Director, Deputy Director, a Senior
Planning Officer, and a few expatriates and Planning Officers,
giving rise to complaints on the part of the ministries.

(viii) Visits abroad The CPDO also found that the frequent
visits abroad both of its own senior members and of 'policy

level officers' of the ministries were undermining the work

on the Plan. 'In most cases, no arranger, ents for a fully-
briefed senior official to follow up work on the Plan was made',
and os a result 'nobody would touch anything on the Plan with
policy implication during the absence of the head concerned'’

This obstacle and its delaying effects were observed through-

out the period researched. In particular the Director of Plan-
ning hod regularly to attend conferences of an economic or
developmental nature and participate in aid missions and even
diplomatic wvisits, such as the King's state visit to Tanzania.
His absence often resulted in a loss of direction and urgency

in the Office. For example, one planning officer's attempts

to encourage a policy reorientation in a particular department
were hindered in this way. Background papers were prepared

and a Planning Office meeting held. 'It was discussed, but not
very usefully, and nc policy decision made partly because the
Director has been away a lot and he alone can make a decision’'.
(ix) District involvement The Planning Office did not suc-
ceed in effectively involving the district authorities in the
exercise. Aware of the criticism* that the districts had been
totally ignored in preparing the First Plan, the Office organized
a tour (accompanied by representatives of LiVDC and Interior) dur-
ing 1974 to meet with DAs and District Development Committees.
The officers reported thnc the meetings were useful, while the
DAs were encouraged by the interest shown. In accordance with the
CPDO's suggestion, over the next two months the Districts submit-
ted their 1lint of proposals for the Plan. In addition,the Interior
Plnnnin Unit compiled a report containing the requests of the Dis-
trict, mainly concerned with abattoirs, cooperatives, dams, schools,

clinics, water supplies, tourism, markets, roads and bridges.

1. Ibid.
2 . See, for example, Appendix V.



which it nent to the CPDO. ilnvinj made a promising start,
however, the Office found itself too busy to follow up. A pro-
mised round of further meetings wa;» first postponed and event-
ually not held, while the documents submitted by the Office did
not receive serious attention. One DA said: ¢The CPO once cam'
last year to ask our advice on the Second Plan - we have no idea
what happened to the.se ideas and have not heard from them againl,
while Interior got no reaction from the CPDO on its report.* A
member of the Planning Office felt that the district recommenda-
tions came in too late, that is, after most ministries had pre-
pared their thumbnail sketches, and therefore that they were not
being taken into account.4'O A second planner commented that in
his view the CPDO simply did not have the capacity 'to handle an
input of ideas and projects' from the districts. 'As it 1is, it
can't meaningfully communicate with all the ministries. How can
it also handle communication with the districts?'

(x) gyring capacity The Office's typing capacity proved to
be unequal to the increased demands. In addition to the vast
quantity involved in preparing and re-preparing drafts and
tables for the Plan, the various other tasks of the Office (re-
ferred to in (v) above), notably project formulation and prepa-
ration for visiting missions, were all expanding and with them
the typing load. The very fact that the Office had twenty plan-
nerr in place of twelve added to the burden, as did the increas-
ed appreciation of the importance of recording and reproducing
minuter, of meetings, producing and distributing extra copies,etc.
The increase of typing staff proved insufficient, and the pro-
duction of the n fell hopelessly behind schedule. Eventually
an experienced exp triate typist-cum-editor was required full-
time for lengthy periods to work on the Plan, while the other
typists continued with other tasks. .'he various points raised

in the rent of thi discussion would explain why the whole
exercise fell six months behind; the typing bottleneck explains
why it was delayed a full year.

(xi) Tnnrovenentr Despite the faults in the Planning Oxfice's
management and the obstacles which it confronted in the prepara-

tion of the Second Plan, those few officials who could recall the

1. Ministry of Interior, Planning Unit, Report on proposals
for the Second /jvr-yc.ir Development Plan obtained
i W il.strdbwv. ,0:r, op.cit.
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preparation of the First Plan felt that there had been sub-

stantial improvement.

Preparation i much better this time. lhere is
a definite idea that the Plan is beinp prepared.
Thi:' tiiiO we have been asked questions in plenty of

time by /our ministry/ and v/e have given our answer
and/the Planning Unit/ has come back with a series

of cuestions. fhere have been two meetings at head-
quarters R The thing has been handled in a logical
way. This Plan is going to be a lot more 1logical than

the last and a lot more use.+1
The Planning Office was also complimented on its efficient
organization of a donor conference, held in Maseru in April
1975* which was timed to coincide with a fairly advanced
stage of Plan formulation. The interaction between donors'
representatives and the recipient ministries and departments
was regarded by both as extremely useful.

The meeting with the donors was a good step.
Wo ore able to understand how donors see projects
and how best to present projects.+2

It is important, furthermore, to note that the under-
tnkin/ was a far more ambitious one than wan tin* First Plan
- and not only in terms of total capital expenditure. This
time the CPDO aimed to avoid one of the principal weaknesses
of the 1970-75 Plan, namely the lock of specific projects to
back up objectives and targets. The Second Plan was thus con-
ceived as two volumes, the first to include general analyses
and statements of policies, objectives and targets, and the
second the outlines of all the projects with their approximate
costings. Thus participants generally thought that the con-
tent of this document would be far superior to that of the

First Plan.



LIST OF TINTUnV1liWi'JiSS

The following people were interviewed. Formal and informal,
and structured and unstructured 1interviews were used.

Many of the interviewees were consulted on numerous occa-
sions. The posts listed next to their names were held at
the time of the first interview. Similarly the dates (ftiven

in parentheses) are those of the first interview.

Ashford, R.3., Adviser to the Chief Water Engineer, Works
(23/9/74)

Siemens, J., First Director of the Central Planning Office,
1967-8 (25/1/74)

Blore, I.C., Economist, Works (11/2/75)

Bofeio, J.S., Department of Extramural Studies, UBLS, pre-
viously DA (24/2/75)

Brewi-, F., Assistant Secretary, Planning Unit, Health
(20/3/74)

Burke, S., Planning and Evaluation Unit, Thnba Bosiu Rural
Development Project (9/10/74)

Came, P., Institute of Development Management, UBLS (2/3/75)
Chtdanbarnn, S., CPDO (19/6/74)

Cobbe, J.H., De Yariunuit of Economics, , *no.l University
of Lesotho (1/11/75)

Cooley, L.S., Plaiwiing Officer, CPDO /3/?24)
Creed, F.J., General Manager, LNDC (&/3/75)
Doggett, C. , U'l Special Adviser to CPDO (20/3/75)

Fletcher, R.W.Y., English Teaching Adviser, Education
(19/12/73)

Fayeker, D. , Town and Country Planning Department, Interior
(13/7/74)

Green, R., Manager, Lesotho Electricity Corporation (1/5/75)
Halated, D,, United States Embassy (15/3/74)

Helmnn, C., Senior Economist, Planning and Evaluation Unit,
Thabo Bosiu Rural Development Project (22/1/74)

Hurst, LI, Project Development Officer, Deportment of Commu-
ni y and Rural Development (20/6/74)

Jennesa, J., Planning Officer, CPDO (4/6/74)

Johnson, II.R., OSARAC Representative, US Embassy (12/12/73)
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Jones, D ., Deputy Director, Peace Corps in ,.esotho (28/11/74)

Jordan, .i., Project Mansper (Building Contracts) Works
(15/3/74)

Kelley, J.F., Programme Director, Catholic Relief Services
(9/7/74)
Khesake, I.B., Labour recruitinp organization, previously

D\ (11/3/75)
Khecliane, T.S., Planning Officer, CPDO (9/10/74)

Khoali, P.E., Higher Executive Officer, Planning Unit, Works
(14/3/74)

Kirker, II., Adviser to Budget Controller, Finance (13/12/73)

Klein, C, Programme Officer, UNDP, Lesotho (4/6/74)

Laubstein, K.H., Department of Govornmont and Administration,
UBLS (20/1/74)

Lebona, P., Assistant Seer ¢ ry, Plai ing Unit, Education
(30/4/75)

Le'iann, I.?., Executive *ficer, CPDO (13/7/75)

Lennh, E.W.J., High Commission of the United Kingdom (11/12/73)

Lester, J., Assistant Secretary, Finance, and Planning Offi-
cer, CPDO (18/6/74)

Let lail.vnn, T.E., Junior Executive Officer, CPDO (20/11/74)

Leys, Cnstitut for Samfundsfag, University of Copenhagen
(s/6/7 )

IX)V/e, A.K., Planning Officer, CPDO (2/1/75)

Mnbitle, W.T., Departnent of Community and Rural Development,
formerly DA (19/10/74)

Kachai, V.P., Assistant Secretary, Department of Community
end Rural Development (8/6/74)

Mahlaha, P.M., Chieftainship Officer, Interior, formerly
District Commissioner and DA (14/3/75)

Mekhaola, C.T., Senior Executive Officer, CPDO (29/10/74)

Malik, I.A., Economic Commission for Africa (22/11/74)

Magnche, S., Assistant Secretary, Planning Unit, Interior
(25/2/75)

Mo.Uiologu, T.J., PS, Foreign Affairs (4/6/74)

McLennim, S., Town and Country Planning Deportment, Interior
(9/7/74)

Modiano, P., Planning Officer, CPDO (2/3/75)

Moli le, A.S., IS, Interior (8/6/74)

Mott; e, J., .*ro-VLce Chancellor, UBLS, formerly PS Education
and in CPDO (25/1/74)

Moldiothu, 13.M., Hou.#inv Officer, Prime Minister's Office,
formerly Higher Executive Officer, Planning Unit, Works
(9/5/74)

loir¥*00, H.L., Assistant Secretary for Scholarships, Education
(9/1/74)

Molnpo, J.L., Director of health Services, Hen.lth; interviewed
later am PS, Health (14/3/74)
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'"“merly Da °(k A / ~ 1 ~t.ry . Interior, for.
Monti, S., Director, CPDO (5/6/74)

A::u;”“r(29/3/74)"~*~" Secretory, Plnnnin® Unit. Agrl_

(17/1/74) * A *~*(r*’ Princlpal Assistant Secretary, Justice

:x;(2V7/7i)M 'C" AsS13tt,nt ~feretory. Planning Unit, Wealth

M'mroe, A.I., Principal A.,latent Secretary, Work. (20/12/71

Sy’ J-' "»pr»r,nt.ttv,. World Pood Programme (22/4/7-)

Mohoclu, A..N., Planning Officer, CPDO (10/12/74)
" RS A ?r°JcCt and Development Division, LNDC (11/2/75
A(3v5/74)" Secretary, Planning Unit, Work,

It scrip, y.T., Deputy Director, CPDO (24/12/74)
“k'i..a, M., Adviser to Director, CPDO (5/6/75)

i'“nrr, High Commission of the United Kingdom (1/4/74)

(o /1 /ey 5d4'Ci'ttOn Offte" fo* Scholarships, education

Rrdford, P., Plannin- Unit, Agriculture (8/10/74)

*h-obnannery, S., Programme Officer, TJKDP, Lesotho (9/1/74)
"voi, II., Administrative Officer. UNDP, Lesotho (1/3/74)

'“th/unlted *Kingdom (l11/1A~~A"""— ' IU<* “mmi.sion of

' R*» Director, CARE, Lesotho (20/2/75)
A°Tntr; ior *(10/7/74 )Chl<'f S,,rv* °r «nd Acting Town Planner,

'e V., Controller of Work, Services. Works (2/10/74)

~“erlr~Industry* (20/3/74 3 "hit. Commerce

Soner;, O.M., PS, Education (17/12/73)

~1llo, Unnacer. Kolnnynma Candle Factory (14/3/74)
A~ (U’ Jv*c *» DN Senior Economist, CPDO (1/3/74)
Adviser, Foreign Affmir* (28/10/74)

rrerune Officel(17/i/7” ) ‘trntlvo Assistant, Food Aid Pro-

(4/4/74) ' >fl vt r 1ln Charge, Food Aid Progranme Office



Molapo, P.C., Principal Assistant Secretary, Interior; for-
merly DA (6/3/75)

Montsi. S., Director, CPDO (5/6/?4)

Moshoeshoe, B.M., Assistant Secretary, Planning Unit, Agri-
culture (29/3/74)

Motselebnne, A.R.G., Principal Assistant Secretary, Justice
(17/1/74)

Mphutlane, M.C., Assistant Secretary, Planning Unit, Health
(24/7/74)

Munroe, A.L., Principal ssistant Secretary, Works (20/12/73)
Murphy, J., Representative, World Food Programme (22/4/74)
Nchodu, A.fl., Planning Officer, CPDO (10/12/74)

Misbett, M., Project and Development Division, U\DC (11/2/75)

Ntoli, L.P., Assistant Secretary, Planning Unit, Works
(31/5/74)

Ntsone, M.T., Deputy Director, CPDO (24/12/74)
Okude, K., Adviser to Director, CPDO (5/6/75)
Palmer, M., High Commission of the United Kingdom (1/4/74)

Pitso, D.M., Education Officer for Scholarships, Education
(9/1/74)

Pitso, P., Assistant Secretary, Planning Unit, Education
(later interviewed as PS, Education) (28/1/7%)

Radford, P., Plannin" Unit, Agriculture (8/1C/74)

Raditapole, N.H., Deputy PS, Agriculture, formerly PS, Agri-
culture and Director of Livestock Division (8/1/74J

RaJdbhandery, S., Programme Officer, UNDP, Lesotho (0/1/74)
Ravel, H., Administrative Officer, T IDP, Lesotho (1/3/.'y

Reynolds, F., Deputy High Commissioner, High Commission of
the United Kingdom (16/1/74)

Rignrll, R., Director, CARE, Lesotho (20/2/75)

Roberts, A., Acting Chief Surveyor and Acting Town Plann r,
Interior (10/7/74)

Scott, W. , Controller of Works Services, Works (2/10/7-%)

Sebatare, D.N., Assistant Seer tary, Planning Unit, Commerce
and Industry (20/3/74)

Seheri, O0.K., PS, Education (17/12/73)

Sejnnnnane, M., Senior Plrnnin Officer, CPDO, previously
In i'Llnmiing Unit, AgricuJturv (20/9/74)

Sello, L.M., Manager, Kolonyima Candle Factory (14/3/74)

Sen, K.C., UN Senior Economist, CPDO (1/3/74)

Shearer, I., Treaties Adviser, Foreign Affairs (28/10/74)
Sixishe, D.T., Press Officer, Prime Minister’s Office (23/3/74)
Taonnn, B.K., DA, previously District Commissioner (3/3/75)

fanner. S., Senior Administrative Assistant, Food Aid Pro-
raru.ie Office (17/1/74)

Taylor, D., Officer in Charge, Focd Aid Programme Office
(4/4/74)



~~(25/2/74)"" UNDP Restd<’nt Representative in Lesotho

II., Senior PI. tin- O fficer, CPDO (10/6/75)

xlplo,

Taax, v.S., “ubossy of the Republic of China (8/1/74)

VB I£I/3/74£fP1lt’ J*S ' PlonilinC Unit, Commerce and Industry

VO0c'jltur«O (19/3/74)S?nl°r ac’nomlst- Plennl” Agri-
°f Llv,stock Aeri-

4addincton, :j., PS, Finance (22/1/74)
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Tho following primary sources have been referred
to in the thesis:
Administration of Lands Act, -oe* 1ls of 1973» 1PPr°-1 i
No. 1 to Gazette Nc. 11. 15/3/7 "

Amon, R.B., ?:edicrl/narar.edicnl training porsibilities
for otho, Rairobi, 1/ / Hle

A/S Atlas report. Technical and economic pre-invrstnent
study for on nbnt-.0"1 In lerotao, Copenliagen, )/< o

Dante ui, D.G., (UN Population Programme Officer), Renordt
on a —:irr»ion to Lesotho, 4-17 September 10/1.

Basutoland, Bechunnoland Protectorate and Swaziland, Re-
of nn econr 1c¢c ¢ d tec! ileal as: istnnce ntss,-Leil>
fg o:.0 AeportT, May-June 19&5.

r: (rd.or J(35, (Constitution)
..... U d
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Bouscharaln, G. and Robinson, A., Report on a 11

14
iiver,i%ato dairy -roduction in .esotho (22— 9 Augus-

Tegf,, 1970.
Dri: htmoro, A ,G., » report o a viait to Squj hern Jnyia.-
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|
BroadRural , J., ec<kt on livestock development in iesp-
t , (undated, ca. 1979) -

no’ et xoeech by the Ron, the Sinister of Finance npving

o- ' -oses of revenue and expenditure for the .finan-
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- form fr
tn-:

IV in the List of References,
b. Unles:. otherwise stated, all documents are issued in
Maseru.
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Bureau of Statistics, Annual Statistical Bulletin, 1971.
1974.

Burke, S .ft., "Valuation of the comirmlty develowient pro-
rra; - of the Kingdom of Lesotho, An interim report,
20/7/009.

————— e Connur.ity development 1in Lesotlio, :riof
a visit, Lusaka, 31/7/79¢

Bus, O0.P., and Schrekenberg, Vv.J., Survey. Poultry in(Mst -
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Cabinet Circulars/Circular Notices/Circular Sovinfrraias,
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No. 1l4o0f' 1967 CA/DxJV/5 'Development planning'
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No. 16o0f 1963 15/7/68
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No. 16of 1970 18/8/70
No. 250f 1970 Ref. OM/3/1I9 17/9/70
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Centrnl llarming and Development Office, Circulars/Circular
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No. 1 CPO/DJV/90-I0 17/6/68
No. 2 CPO/DLV/90 29/8/68
No. 5 of 1969 Distribution C, CPO/PIAN 10/3/69
CPu/N AN/INT 21/10/70
CPO/ORG/1 12/3/72
cpPO/DJV/34 9/2/73
CpPC/RDUC/2 25/7/73, 'Top training priorities, 1973-1976'
CPO/79/01 4/1/74
CPO/36/05 24/10/74
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Central Planning and Development Office, Constitutional,
ic*nl nnd adninistra ;<> frame for policy decision on plan-
ning 1% economi c develonrrient (undated, ca . 1969).

————— e District Dpvplor-mont Secretaries (undated, ca. 1969).
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————— . Head 7. Prime Minister, Part 11, Financial reports
and proposals, 1972/73e
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10/11/371
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————— e Proposed list of Development Secretaries (undated
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————— * Proposed plan for future work. 19/12/68.

————— Report on plan implementation and expenditure and
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the Second Plan,

————— . . port on propress on preparation of
17/12/74,

————— . Staffin/; position In the CPC. IO/II/67.
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————— Ucononic development in the Mrkhotlonp District.
1/4/74.
CoIghoun, P.. and Partners, Report on Maseru sewerage, (under

assignment to ODA), Government of Lesotho, Ministry of
Works, Voter and Sewerage Branch, February 1974.

Cooley, L.S., Cambridge school examination results, 1973.

e ¥ .deployment of the labour force in Lesotho, 1970,
1973. emmmmemmmmmmm e
ij1f- '“c.al costs of technical assistance in Lesotho,
1/5/73.
Council of Voluntary Agencies, Minutes of a meeting, 20/4/71.
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besot 10. Part Y. Capital account for the years 1909/70,
1970/71, 1971/72, 1972/73, 1973/74, 1974/75 and 1975/76.
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Hon.-ood, 3.P.f and McCryatal, L.P., Fiscal survey of Lesotho,
Interim report on immediate measures to improve the finan-
cial position of the Lesotho Government, 1966.

Interim Natimal Assembly Debates, Hansard, Second meet-«ne.
First session, 2/10/73 - 17/10/73%
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