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ADMINISTRATION OF PLANNING IN LESOTHO B

A Case-Study : the Ramabanta's - Semonkong Road™

INTRODUCTORY EXPLANATION

Since it is understood that this will be the first of a few papers to be presented
to this programme of seminars, it is intended that it serve the purpose of a_somé-
what simple introduction to the research I am cér;ying‘oﬁt in Lesotho.: The .focus
of that research is conﬁerned with the procesées, machinery and administration of
development planning iﬁ Lesotho. l'Devélopment planning' is interpreted, not as
the five-yearly preparation of a national plan, nor in orthodox terms involving

a systematic process of research -~ preparation - formulation = review of programmes
and plans, bﬁt in a somewhat broader and less formalistic sénse, to cover those
tasks which the Central Planning Office, the ministerial planning units, various
planning committees etc. do in fact undertake; and this includes a rather more
fragmentary list of functions such as the prepafation of the annual capital budget,
preparation of projecfs for donor assistance personnel, processing of scholar-

ships, negotiations with visiting aid missions, etc.

1f one accepts Bernard Schaffer's view that "development administration is about

development programmes, policies and projects in those conditions in which there

. s . 1 .
are peculiarly low capacities and severe obstacles to meeting them"( )and in

consequence, using A.L. Adu's words, '"the present generation of politicians and

administrators is bound to operate under conditions of uncertainty, of experiment-

w(2)

ation and of insecurity secondly, that administrative development has been

x I acknowlédge the financial assistance of the African Studies Institute,
the University of the Witwatersrand, and the Human Sciences Resear¢h Council,
and the cooperation of -the Lesotho Central Planning and Development Office.

(1) Bernard Schaffer, The Administrative Factor, Papers in Organisation,

Politics and Development, London, Frank Cass, 1973, p.245.
(2) A.L., Adu, The Administrator and Change, in Anthony H. Rweyemamu and Goran

Hyden (eds.), A. Deéade of Public Administratién in Africa, Nairobi, East

African Literature Bureau, 1975, p.23.
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something of a 'missing ingredient' in the development planning of many

(3)

countries ; and thirdly, that in a very small, poor and dependent country,
classified by the U.N. as one of the least developed of the developing countries,
problems are likely to be intensified; and, in addition, when one discovers that
senior government officers are fully aware of, and willing to discuss, weaknesses
in the administrative system; one realises that the somewhat naive-agressive
personal need to justify one's research by building up hﬁ.iﬁpressivé body of
evidence to prove that the system is malfunctioning, becomésrredundant. In
- these circumstances, one tries,.through one's research,pfather to clarify and

analyse, and occasionally to communicate and advise.

" In this paper, I have presented an uncomplicated case. study, but one which I
hope will give some insight into the tasks undertaken by the plann1ng machxnery,
and will illustrate the kinds of problems and pltuatlons which grlse. The
information has been gathered principally from correspoudeﬁée and documenté

1n the files of the Central. Plannxng Office (CPO) and Communlty Development
Office - which includes the functions of the former Food Aid Programme Offlce

(FAPO), and from 1.nterv1ews. , L . co

THE CASE STUDY

Semonkong is a mountain village about 110 kilometres from Maseru. In the area

there are trading and mission stations, schools receiving. World Food Programme
food through transport provided by the Save the Childreﬁ_Fund, a government
¢linic, a police post and a small tourist lodge. - -Nearby is the spectacular .

© {630 foot) Malotsunyane (Lebiban) Falls, which together with f1sh1ng and general
scenery makes it an area of considerable tourist potentxalt _ The .area also has
potential for wool and mohair production, and wheat,.peasZéﬁﬂ.beans:grow well.
A seéond impressive waterfall in the vicinity has been identified as a possible
site for & hydro- electric scheme, and the Lesotho Bank has for some time been

1nterested in building a hotel and developlng ‘itas a tourlst centre.”

In the iate 1950's a tractor was transported, partly by sled; over the mountains
to Semonkong, and ‘this remained the only motorised veh1c1e to reach the area .

until 1971, Unt11 that year, "the only links with the: out31de world were bridle
paths and an air link with Maseru, started in 1952. In 1971 an extremely rough

(3) Donald C. and Alice B. Stone, Creation of Administrative Capability: The
Missing Ingredient in Development Strategy, Paper at Conference on Strategy
for Development, Jan Smuts House, 1974,

x Referefices have not been attached to this paper, but should there by any
queries, I shall make them available at the seminar.
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45 kilometre track was completed by local villagers, joining Semonkong to
Ramabanta's, a small village from which there are two poor standard roadsto

Maseru.

The need for a road had been recognised by the Govermment, and as early as 1967
a project memorandum was put forward for British financing.. This'memorandum\
proposed a road coming from the south - from Mohales Hoek to Mafeteng through
the Rlbaneng Valley to Semonkong - hereafter called the southern route. The
British agreed to gramts of R25,000 for surveying the road and R250,000 for
building operatioms during the financial year 1968/9. Work commenced and
reached a point south of the Ribaneng Valley, before being called to a halt

(1

at a point of no s1gn1f1cance. Continuation was scheduled for the first

three years of the First Five Yaear Plan (1970 75) at an estimated further cost of
( R1£5 000(2), and accordingly - if a little belatedly - in early 1971 Lesotho
requested the British Government to provide the money for the completion of

(3)

the road to Semonkong. By this stage, the British had grown dubious about

the utility of the road, and they began sending queries to CP0O, such as a request

(4)

for a traffic count. The CPO replied to this that it would be a senseless

exercise to conduct on a road that not omly went nowhereAbut.of which part was
inaccessible since no bridge had been constructed over a major river.(s) During
the course of the year the British did give approval in principle, but then soon
after decided to shelve continuation of the road. Two reasons were given for

this: firstly, there were financial constraints, and secordly, the British wanted

to await the results of a national transportation study being carried out by

(6)

This delay proved unproductive since the research

(7)

Stellenbosch Universify.

(' team ran out of money and the Study never materialised.

The people of the Semonkong area, however, were not interested in the southern
route, Although they had been informed about the intended road from the south,

their most imporﬁant 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 a2 foreman from the Food Aid Office, who acted without
his headquarter's knowledge, the villagers set about constrﬁcting their own rough
track (along what I shall call the villagers' route) which they completed by the ®

middle of 1971, 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 track and what would be required to improve it. His report

stated that it was of a very poor standard and extremely dangerous and should be




-4~

used only by vehicles attached to a construction unit. To 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 a total cost
of R10,000 (this was later re-costed at R13,000).(9) |
In November 1971, FAPO wrote to the Cabinet Office,_enc}osing the surveyor's )
Teport and mentidning that at a later date the track could be brought up to the
standard of a Food Aid access track, at the cost of a further R17,000 (which

would include a low-level river crossing). FAPO asked the Cabinet Office for -

a policy decision on the continuation of the southern rdad before it could approach
_the British - who would be unwilling to assist with the-viilagers' road when they
had already been requested to help with the other - or the Americans. -FAPO also
reconmended that the southern route be "shelved completely”, as it had mo popular
support and no gfeét economic advantage over the villagers' road.” FAPO would

also not be in a position to approach food donors for assistance with food-for-
work labour, until it had assurances from the government that it would obtain
financial assistance for the ﬁachinery.(lo)r (A copy was.sen§ to the CPO).

By this stage the villagers had furthe£ shown their interésﬁ by forming a committee
which collected R252 from among themselves, to which the hrchbishop donated R100,
St. Leonard's Mission R150 and the Anglican Mission RSO. In December the Prime

Minister expressed support for this road, particularly as he wished to hold a .
pitso in Semonkong, and he contributed R500 to be spent on 20 workers at 30 cents
each per day, and 2 foremen at 50 cents each per -day, to work on the road until

the money was used up.(ll)

Cabinet Office agree& to the FAPO suggestion to call a meeﬁing of interested partié%'
(copy to CPO) and did so on 12 January 1972. The meeting decided not to alter the
plans to construct the southern road, since it had already been approved‘for

funding by the UK, had been programmed for 1972, and the people along the.planned
route were antiéipéting it and should not be disappointed. But in addition-it

was decided that the R10,000 required for machinery in;sﬁpport of food aid labour

on the villagers' road should be sought from a donor other than the U.K. .It was
estimated that the useful life of the track would be about 4 years, and thereafter,

it was thought, traffic¢ to and from Semonkong would find ‘it easier and more

economical to use the southern road. (Copies of the record of the meeting were

sent to CPO).(13)~
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Meanwhile on 10 January 1972, a Catholic Father stationed near Semonkong, on behalf
of the commlttee, sent an application for a United States self-help pr933¢t to the
Ministry of Works (wlth copies to the CPO and the US Embassy). That Mlnlstry is
in fact responsible for larger-scale road projects than thoée generally dealt with
under self-help applications. ??4? February 1972, CPO wrote to Works ‘to ask .

whether it apprpved_the project. It appear that there was no reply, and CPO

took .no further ahtiqh.

Oon 24 April 1972, FAPO referrlng to all the cotrespondence copled to CPO and to t
the meeting under the Senlor Permanent Secretary 1n Cabinet Offlce (mentloned B
above), requested CPO to advise it on a suitable donor and 1t enclosed a

(1) As FAPO falls under

the Cabinet cbmplex of departments, the Cabinet Planning Unit wrote to FAPO and

memorandum getting out some background to the project.
pointed out that all requests to CPO should be routed through the Plannlng Unit. (16)
The request was then sent to the Plannzng Un1t, (w1th a copy to CPO) and the

(17)

Planning Unit conveyed this to CPO urging an early reply.

A full year passed, by which stage Catholic Relief Services had agreed and

scheduled in its anpuél programme to provide foéd for 200 workers and a foreman,
conditional on the government obtaining the finance for the necessary machinery.

As CPO had still not responded, FAPO wrote to the US Embassy, enclosing a memorandum
giving background.ipformation and expréssing thé local enthusiasm for the project,
FAPO said that if the Embassy would state that it might be possible to find funds,

it would subm1t a formal application to CPO(IS)

' The US Embassy replied that it
had received a copy of the Catholic Father's application to fhe Ministry of Works,
but had not yet received an application from CPo. ~ It suggested FAPO check the
status of the project with CPO or Works. "If deernment'approves the project we
will immediately put 1t in the queue of approved pro;ects for which we will attempt
to find funding." (Copy to CPO). (19)

FAPO now wrote to CPO, pointing out that it was 16 months since they had requested
advice, and that the state of the track was deteriorating and becoming more dange-
rous, and asking whether CPO would support the project.(zo) In October 1973 the
matter was raised in Parliament, and the Minister explained why the southern road
had come to a halt.(z;) That same month the bistrict Administrator of Maseru
called a series of meetings at the main villages along the villagers' route and
raised a further R300 from them. He'wrote to all govermment departments including
FAPO and CPO and requésted most urgently assistance with the road and with the

» - - > . ! 2
causeway over the largest river which could not be crossed during the rainy seasoé.
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Thys at various stages this project had received the support of the Prime Minister,
the Senior Permanent Secretary, FAPO, the District Administrator of Maseru, the
local Missions, the Archbishop, Catholic Relief Services, the US Embassy and the
local people who had contributed both labour and money. -Yet there was still .no

response from the CPO.

-
e

On I March 1974, FAPO, reminding CPO of the requests of April 1972 and August - 1973,
and. explaining that it was understood that a German aid mission that was visiting
Lesotho might be 1nterested 1n financing the road, -asked CPO to raise the matter

(23)

with thenm. There is no ev1dence that CPO has ever replied to that.

There are some cagent reasons why the Central Planning_Office may have been un-
willing to support éne villagers' road project. Firstly, there was the southern
road which was half completed, and had received British approval in principle; it °
may have felt that the chances of the southern ;oad'being completed would be com-
promised were the British to discover that it had no populnr support. or were they
to realise ehat the government had plans to support a second road project to the
same place. In this respect the Cabinet Office decision was unhelpful, because
even if CPO went to another donor for support of the other road, the word would
almost certainly reach the ears of the High Commission. Even if Cablnet office
had accepted the FAPO suggestion to "shelve completely" the southern road, the

CPC would have been put in the somewhat embarrassing position of informing a donor
that the money which had gone into building a road 1nto the middle of nowhere

had resulted from the mistaken judgement of the government. Secondly, ‘there was
a period of delaf in which the CPO and the British were waiting for the results of
the Stellenﬁosch Transportation Study which was intended to determine a national
order of priorities_for road building. As has been nentinneg; ehis eventually
failed to materialiee.' No sooner had this failed ehan another donor was f&dﬁd
who was willing to fund a transportation study to be undertaken by a firm of
consultants. So once again the CPO was in a poeition 6£‘not“wanting to make

decisions on any road building until the consultants' report was received.

'That the potential of Semonkong as an area for development was in the minds of CPO
staff - at least from time to time = is clear: the southern road was included in
the First Plan, prepared by the CPO; and when the eonsuitants' draft report arfived,
the CPO in p01nt1ng out certain weaknesses, said that it failed to relate roads to

project areas anl gave as one example the road to Semonkong about which the report
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(24) Further, when the Africen

had falled to mention tourism and electricity.
DeVelopment Bank informed the Lesotho Covernment that it was Lnterestaﬂwﬁﬁ fundxng
a road project in Lesotho, the CPQ indentified the Ramabanta' s-Semonkong Road, i.e.
the villagers' road, "as the most obvious road‘quaiifying_for their assistance™.

"It will have a large impact ; the lives of the villagers (rural development); it

s leads to the site of the proposed hydro—electr1c scheme aimed at decre351ng Lesotho':

"(25) (Rural development and decreas1ng dependence ‘on South

dependence on the RSA.
Africa are two of the criteria used by the ADB in deciding on projects for f1nan-
cing.) This was taken up with the ADB and consultants rEquested.( 6) Probably
because this request had been put up to the ADB, whlch the CPO cons:dered the most

appropriate donor, it wnuld not have accepted FAPO' s suggestlon to raise 1t thh

the Germans, whom CPO felt should be requested to ass1st in other flelds

. The final consultants' report, which took into account the remarks of the CPO, noges

in connection with the proposed road to Semonkong, the tourist potential, the hydro-
electrical potential, the substantial populationAand the wool and mohair pbssibili-

ties, and mentions the'very'pqor condition of the road, the difficult climbs,

. hairpin bends and sharp ascents and descents. It proposed three alternative

.. standards for the road costing R3,2 m11110n, R1,8 m11110n and R676 ,000 from Roma

(27)

to Ramabanta's to Semonkong. The CPO chose to negotlate on the most expensive

of the three and included it 1n 1ts draft Second Five Year Plan proposals, placed

(28) The ADB agreed to undertake

before a conference of donors held in Aprll 1975.
a detailed fea51b111ty study of this road and one from Leribe to Butha Buthe to
Oxbow at a combined cost of #1 million, for which a loan agreement would be signed.
The ADB delegate to the conference also 1nd1cated that his Bank would consider
assisting with the’ bu11d1ng of the road, once the stud;es had been completed. (29)(
Thus barring serious hitches, it is possxble that a study w111 be undertaken in the
next year or two and that a good gravel road might be built two years after that,
thus bringing the road to Semonkong in 1979 or 1980.

The case study ilIﬁstrates numerous points, many of which are obvious, but some of

which may be worth mentioning.

(g) In discussing'the case study, an officer in FAPO said:

I feel that the CPO don't appreciate the pressures of local leaders -
they are insulated from local pressures and operate at a higher level
of planning. They should operate at a higher level, but they should
have contact and understanding of the pressures as exerted by local

leaders. (30)
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This does afford an example of the difference in the nature of pressures which
Tcontact' bodies, more particularly contact agents such as community development

-officers and extension agents, face, from those which the CPO'confrOnts,

(b) It provides a particularly serious example of a prOJect for wh1ch local" support
‘had been demonstrated, and of which the CPO failed to take advantage The wlder
_support which the vxllagers' road rece1ved has been mentloned - yet the CPO tema1ned

unmoved.

{c) It demonstrates the ﬁroblem of.differing times scales.’ The local commuﬁity,
their énthusiasm having been excited, wanted to build the road immediately. = Though
thelstandard of the road would be poor, it would have been completed in three months.
The CPO, on the other hand, firstly (in fulfilment of the requirements of rational )
decision-makiﬁg) wanted t0‘obtain the results of a.comprehensive transportation
survey so as to ‘be able to determine the national priority ratlng of the road;
secondly, needed to identify a specific donor who would be 1nterested in that
particular type of project; thirdly, selected a high standard road {which is
necessary if one wants to raise substantially the number of tourists, and will
reduce vehicle and road maintenance costs) which in turn requires a full engineering
study, The self-help project would have been constructed - including a delay in

US approval - by the middle of 1972. The good road, as has béen noted, might be
completed by 1979, This means a delay of 7 years. Although this case is an
extreme example, the problem of community enthusiasm either waning before confirma=-
tion and support arrive or simply being disappointed because there are insufficient
Tesources for the. pro;ect arises regularly. The issue iquuite often complicated
further by the communlty commencing work on a pro;ect, w1thout the approval of FAPOT

-or CPQ, but in order to force their hand.

(d) The .case study illustrates the type of difficulty which arises in_consequence
of government having established no policy on or machinery for supervising rural
development. Thus at various stages the church, the viliage'committee, FAPO, the
District Admiuistrator, the Ministry of Works became involved in the attempts to get
the villagers' road moving. As one person put it:

There is a general iack of clarity as to who is responsible for what in

the provision of support services for development in rural areas... This

leads to lack of coordination of effort, overlapping of activity and very
weak planning and programming at the district level.(3l) ’
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(e) It highlights a few points about costs of projects. Excluding food aid
which had been approved by a donor, the self-help project would have required
R13,000 from the US Embassy Self Help Fund, and a further R17,000 to bring it
up to the standard of a FAPO access track, i.e. a total of R30,000,_obCainabie
as a grant. In comparison, the total cost of the high stﬁndard gravel road .
(including say two-fifths of the expense of the engineefing study) will amount
to approximately R3.5 million, and this will be om loan. = ‘While it is easy to
be wise after the event, one can see now that the self-hélp'project'which would
havé cost leas'than 1% of the proposed road, should notlthérefore have compromised
its accep#ibility to a donor, would have provided ihe,viilége with improved access
to Maseru and ﬁould have facilitated government, mission, and trader comtact with
Semonkong and the fillages along the way for the intervening 7 or 8 years. Finally
the fact that CPO selected the most expensive of the three alternatives indicates
that finding foreign assistance is not a serious comstraint, and that in many cases

donors prefer to finance large-scale rather than smaller projects.

() It provides a g;hve example of CPO's non-responsiveness to letters. Assuming
that CPO had feasonsﬂfqr not supporting the self-help project, it at no time com-
municated them to the people concerned. It received at least'ﬁ direct requests and
at least 7 copies of correspondence, and it reacted only once (its letter to the
Ministry of Works, which it failed to follow up). Thus at no time during this
period of about 4 years have FAPO or. the villagers. been giﬁen_apy idea whatever of

CPO intentions regarding their request for assistance.

(g) Nobody phonéd CP0Q to ask ﬁhy.‘

DAVID HIRSCHMANN




