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ABSTRACT

The central focus of this thesis is on the machinery of
planning in tae Lesotho Government and the tasks which it
endeavoured ;o initiate and administer. One objective of the
study has therefore been ti furnish a detailed internal his-
tory of those departments of' Government (in particular, the
Central Planning and Development Office) principally concerned
with planniig. The primary purpose, however, lias been to use
this casu study to provide an insight into the nature of the
bureaucracy and, mere specifically, into its attitude toward,
and capability of Initiating, reform. The study thus relates
to one of the major issues of concern to political and ad-
ministrative analysts of underdeveloped and recently politically-
indeoendent states: namely the compatibility or otherwise of

the '’'bureaucracy* with 'reform' and 'development'.

Planning wa. selected as an appropriate focal point for
this analysis, since it had generated such great expectations
in the early post-colonial period. It was common to the ad-
ministrative experience of many new state that the establish-
ment of a central planning office was considered to be one

essential early step toward change and progress.

The detailed case study covers the administration of plan-
ning in Lesotho for the ten years between 1945 and 1975 It
commences immediately before the establishment of the Planning
Office, obt.vrves its establishment, the problematic early years
of minimal advance and, later, its more rapid growth and rela-
tively enhanced efficiency. A portrayal of this history as a
subunit struggling to increase its influence in conflict and
competition with other subunits of a large bureaucratic orga-

nization, presents a more accurate representation than one



Which suggests the evolution of tic planning machinery as part

oi a s- Totic exercise in administrative reform.

which relates and discusses the visws
is intended Co

next section,

and concerns of the participants themselves,

offer further insight into the esofficial mind' of the Lesotho

bureaucracy, and thus to supplement the case study.

A brief examination of the principal features of Lesotho's

economy follows. This reveals clearly that the melL. trends are

towards a deipening state of underdevelopment and a steadily

growing dependence. The record of a deteriorating economic

predicament is Jux+*posed with the strengthening of the plan-
ning machinery and so throws into question the role of the
bureaucracy in a situation of this nature.

At the cloaa, three approaches to public administration in

underdeveloped countries are discussed as a means of interpret-

ing wliat, exactly, lias been observed.

Ihe lirst conclusion is tliat the case a“udy reveals a

strengthening of the planning machinery which would satisfy the

very m dest requirements of reform as understood by the 'Afri-

can Public Administration and Management' movement. Taking

note of the manner in which the planning machinery has grown
and also of certain practices and policies of the civil ser-
the second conclusion is that the changes
'development ad-

vice as a whole,
observed fall far short of the demands of the

ministration' movement; there was little serious interest in

the type oi reform which that movement proposed.

v brief discussion of the 'bureaucracy' and the 'migrant

, set against the background of economic deterioration

leads to the final conclusion. This

worker

and increasing dependence,

confirms the 'underdevelopment and dependence' movement's per-

ception of the role of the bureaucracy in the post-colonial

Lesotho's civil Service was gaining material advantage

or,,.
the forces of underdevelopment. In

from, and serving to abet,

the itrial analysis, therefore, the case observed is one of

administration for underdevelopment; +tliat is, underdevelopment

administration.
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CPr > Central Planning and Development Office

DA District Administrator

DDC District UeVflopmcnt Committee

Doc Development Operations Commit tee

PAO Food and Agriculture Organization of the
United Nations

PAPO Food Aid Programme Office

gdp gross domestic product

pnp gross national product

IAPAM Inter-African Public Administration and
Management Seminars

LNDC Lesotho Notional Development Corporation

Pg Permanent Secretary

(JH United Nations

UNESCO United Nations Educational, Scientific and
Cultural Organization

UNICEF United Ni tions Childrens'Fund

UNDp United Nation* Development Programme

Us United States of America



II.

IITI.

IV.

VI.

TABLES

SOURCES OF REVENUE 1975/76

GDP AND GNP

PERCENTAGE STRUCTURE OF GDP

IMPORTS AND EXPORTS

GOVERNMENT REVENU E

EMPLOYMENT IN SOUTH AFRICAN MINES
1946-2000

Pages

204



CHAPTER

CHAPTER

CHAPTER

CHAPTEIt

CHAPTER

III

IV

coNTiarrs

INTRODUCTION s BUREAUCRACY,
ADMINISTRATION AND PLANNING

CASE STUDY ; ADMINISTRATION
OP PLANNING IN LESOTHO

PARTICIPATORS' PERSPECTIVES

VIEWS OF ADMINISTRATORS AND
PLANNERS

TRENDS IN THE ECONOMY s
UNDERDEVELOPMENT AND
DEPENDENCE

CONCLUSION : ADMINISTRATION
FOR UNDERDEVELOIMENT

APPENDICES

LIST OF INTERVIEWEES

LIST OF REFERENCES



CIIAPfliR I : IKi'RODUCrriON ; BUREAUCRACY, ADMINISTRATION

AND PLANNING

1. «BUREAUCRACY'
2. APPROACHES
A. DEVELOPMENT ADMINISTRATION
B. AFRICAN PUBLIC ADMINISTRATION

AND MANAGEMENT
C. THE UNDERDEVELOPMENT AND
DEPENDENCE MOVEMENT

3. PLANNING



INTRODUCTION : BURtAUCRACY, ADMINISTRATION

AND PLANNING

The first Chapter offers a brief note on the use of the
term ’'bureaucracy*; an analysis of three divergent approaches
to the study of administration in underdeveloped countries
(with particular attention to Africa); and a short introduc-

tory discussion of planning.
1. "BUREAUCRACY*

One well-established but continuing issue of concern in
political and administrative studies in western societies has
been the compatibility or incompatibility of ’bureaucracy’ and
edemocracy*. In recently politically-independent and under-
developed countries, much attention has come to be focused on
the relationship between ’'bureaucracy* on the one hand, and
*reform’ and ’'development’ on the other. Initially much of
the literature was optimistic that s'ch a relationship would be
a positive one; more recently, analysis and observation has

become increasingly pessimistic.

The central focus )f this thesis is on the machinery of
planning in the Lesotho Government, and on the wvarious tasks
it was set up to initiate, coordinate and administer. Yet the

study has to be observed in its ’'bureaucratic' context. This

1. Lack of agreement on the definitions of the key concepts
presents a problem which is neither novel to political or
administrative studies nor one which has ever impeded re-
search or study.



is essential to an understanding of the particular way in
which the agencies concerned with planning evolved, and the
impact which they r.ade. Moreover, the broad purpose of this
thesis is to use the detailed study of planning to provide an
insight into the nature of Lesotho's bureaucracy and its atti-

tude toward, and capability of initiating, reform.

The possible hazards of employing the term 'bureaucracy'
are r»adily acknowledged. One authority on administration in
underdeveloped countries has warned against a usage which
equates the term with administration in general, pointing out
that it refers to a particular style of admin stration. He
goes on to suggest that 'it is likely thnt administration in
less developed conditions will not be bureaucratic'. And it
is common to much of the literature on public administration
in poor countries to conclude that the evolving public ser-
vices or civil services do not approximate very closely to
Weber's ideal type of legal-rational organization. Neverthe-
less, these organizations are regularly referred to as 'bureau-
cracies' and those who man them os 'bureaucrats' or (as a group)
'the bureaucracy'.3 A full explanation of, or justification
for, the particular way in which the term is being used, has

not always been considered necessary.

Yet, as Albrow has shown, the term lias attracted a 'ple-

thora of competing concepts'. From the numerous definitions

1. B.B. Schaffer, Tin deadlock in development administration,
in C. Leys (ed.), Politics and change in developing coun-
tries, 1969, p. 189-

2. S.N. iiisenstadt, Problems of emerging bureaucracies in
developing areas and new status, in N. Raphael! (ed.),
FCV: in compo x tlve public administration, 1'H>7, PP*
225-0.

3. For example, M. Falnsod, The structure of development ad-

ministration, in I. Swerdlow (ed.). Development adminis-
tration. Coi.ce:)tc and problems, 19&3, PP* 1-23: 15wW.
Weid.ner, Technical assistance in public administration °Ytf
sec:.- the case for development administration, 1904, p.168 ;
L. Adame lukun, Towards development-oriented bureaucracies
in Africa, International Review of Administrative Sciences,

No. 3, 1976, pp. 257-2 (5.



ir. pafat or current use he draws out seven main themes; while

Crozier discusses three main usages,

Albrow notes a further duality in interpretation. 'Bureau-
cracy* has been used not only to refer toa form of government
but also as a 'collective designation' for the officials. From
relatively early on, writers on the subject recognised that
this new form of government or style of administration was also #
related to a new element in the system of social stratification.
And it is in this sense that social scientists concerned with

development and underdevelopment are increasingly employing the

term.

Abrahamsson has accused Albrow of failing to evaluate the
multiplicity of definitions and of 'terminological overgene-

rosity'.3 Nevertheless, in arguing the case that Lesotho's

1. Albrow lists 'seven modern concepts of bureaucracy', these
are bureaucracy as *rational organizationl, lorganizational
inefficiency', 'rule by officials', 'public administration’',
Yadministration by officials', 'the organization', and
emodern society'. The first usage cited by Crozier is the
traditional political science interpretation, which means
government by bureaus, that is, departments of state staf-
fed by appointed personnel and functioning without popular
participation. The second originates with Weber and means
the rationalization of collective activities through a sys-
tem of impersonal rules for the definition of responsibili-
ties and the ordering of careers. The third corresponds
with the 'vulgar' use evoking a sense of slowness, pon-
derouaness and routine. Crozier bases his own work on the
last of these interpretations: for example, he defines a
bureaucratic system of organization /hs one/ where the feed-
back process ... does not function well ... Zone/ that can-
not correct its behaviour by learning from its errors
See M. Albrow, Buronucrnc y, 1970, pp. 84-106; and M. Cro-
zier, The bureoucrj tic phenomenon, 1964, pp. 3 and 18* -7.

Albrow, op.cit., y. 20.

B. Abrahamsson, Bureaucracy or participation. The logic
of organization. 1977 P» 23.



civil service oaj' fairly be described os o 'bureaucracy* , it
will not be possible to satisfy all interpretations. For

reasons which follow, the term is, however, considered appro-

priate.

Though Weber's 'ideal type' is considered by many autho-
rities to be an abstraction of particular tendencies, rather
than a descriptive category, it nevertheless remains surprising
to what exrent, the Lesotho civil service conforms to that type,
and even more surprising the extent to which it strives to
conform. It is a relatively large complex organization of paid
officials working in more than a dozen ministries which arc in
turn further divided into divisions and subdivisions.I The
Basotho civil servants are subject to the authority of the ser-
vice only with respect to their impersonal official obligations.
They are organized in a clearly defined hierarchy of offices,
each having a fairly clearly demarcated sphere of competence.
Selection is in the tiain based on merit, though there are fre-
quent breakdowns in the form of favouritism and nepotism and
appointments when no—one of sufficient merit is available.

They are remunerated by fixed salaries according to a anlory-
scale graded in great detail, and have a right to a pension.

The office is treated as the primary, if not the :,o0lc occupation
of most incumbents. The civil service constitutes a career and
promotion is normally (again with exceptions) granted according
to seniority or achievement (usually seniority; it is also
limited to those not openly antagonistic to the political lea-
dership). The civil servants cannot appropriate their positions
and arc separated from the means of administration. On paper
they are subjected to strict and systematic discipline and con-
trol in the conduct of the office, though in practice surveil-

lance is irregular and the required discipline often absent.

1. See ChapterV for further details of the Lesotho civil

service.
2. Application of points from M. Weber, The essentials of
bureaucratic organization: an ideal-type construction, in

U.K. Merton <t al., Hcii.lvrin bureaucracy. 1932, pp. 19-22.



Formally, tho Lesotho civil service is structured along
these lines although breakdowns and circumventions of stan-
dards uro fairly regular occurrences. Practice varies from
office to office and situation to situation; and an officer
who may take advantage of the 'rules* to refuse one client,
may overlook them for another. Yet it is true of Lesotho’s -
as it is of many other civil services - that whenever a de-
partment gets into trouble, the first reaction usually is to
look for ’'divergencies and return to a structure which is as

close as possible to the Weberian model’,

How rational this all is in terms of means and ends is
very difficult to say. The ends are often not clearly de-
fined, and declared ends diverge from intended ends. The ends
of different departments, for example the Planning Office, the
service section of the Post Office, and the Department of Com-
munity Development, differ <qualitatively, and what may be
rational for one may not be for the other. Furthermore, the
objectives of the organization os a whole, those of the sub-
units and those of the individual civil servants will vary.

It will be argued in the final Chapter that, in wview of the
national needs and resources of a country as poor and under-
developed os Lesotho, the bureaucratic organization of the civil
service does not appear appropriate, advantageous or rational,
fct, it seems to be serving the interests of the bureaucracy

well enough.

In addition to the formal structure of the civil service,
one observes in its operation the characteristic ’pathologies’

or 'dysfunctions' which find their source in the bureaucratic

1. Cf. G. Hyden, Social structure, bureaucracy and develop-
ment administration in Kenya, The African Review, 1, 3,

1971, PP. 127-8.

2. A.R. Hoyle, The changing environment of administration.
International Review of Administrative Sciences, No. 1,
197b, p. 66.



style of administration..”® Rules which appear to have been
designed as means take ona life and justification of their
own. La the prevailing atmosphere of interagency conflict and
competition for resources, subunit goals are often pursued
more urgently and strenuously than overall organizational
goals. And »lowne.sn, impemo/ui lity, caution and red tope are
a feature of the functioning of the Lesotho civil service.
This is not to say that all its weaknesses find their origin
in bureaucracy; some result from a failure to live up to
bureaucratic standards, exemplified in practices such as nepo-
tism, and in the loss of documents and lengthy delays caused by
lack of conformity to procedures. Yet the overall structure
together with the generalmanner of operationmanifest both

the substance and flavourof bureaucracy.

Finally, this group of paid officials, by far the largest
body of people in paid employment inside Lesotho, does form a
clearly identifiable and very significant group in the evolv-
ing social structure of the Basotho poopi . 'The bureaucracy'

is an appropriate 'collective designation' for it.

The brood purpose of stressing this is to indicate the
extent to which bureaucratic structures, procedures and atti-
tudes have taken hold, and the unlikelihood of any proposed

reforms significantly altering the style of administration.

The more specific purpose is to establish the adminis-
trative context in which Lesotho's Central Planning and De-
velopment Office (CPDO) was set up. For it is in the very
nature of bureaucracy (including its dysfunctional aspects)
that some of its moin problems can be explained. Two examples

of the way in which typical bureaucratic traits affect planning

1. See, for example, N .P. Mouzelis, Organisation and
bureaucracy. An analysis of modem theories! 1967,
p- 551 and Crozier, op.clt., pp. 186-7 and 199



will suffice. Veatea interests characteristic of such or-
ganizations tend to oppose ’‘any new order ... which ... makes
uncertain the differential advantage' which civil servants
derive from current arrangements.l Second, in the face of
uncertainty, a bureaucracy may respond by closing the system
bound, xy or, if that is impossible, by creating special cells
to deal with and contain the disturbing elements. Such cells
may have to operate in a non-bureaucratic fashion, but this

is seen as a *small price to pay for stability' in the rest

of the organization.2 In the early years after independence,
senior civil servants perceived newly established planning
offices as a threat to their security and position, but never-
theless essential to the needs of political independence and
foreign aid. While necessary, therefore, these special cells
should disturb the rest of the civil service as little as pos-
sible. Thin is evidenced by tk regularity with which planners
and their foreign advisers have complained about antagonism
and non-cooperation from other ministries, and about the fail-
ure of governments to appreciate tnat planning should permeate

the whole administration.

This context also nolps to account for the behaviour of
the CPDO itself as it a:te;ipts to increase its power and over-
come resistances. For, from the outset, it is placed in a
epower situation' In which It luis to establish ii.x own In-

fluence and to 'generate process s of power on its own behalfl.

1. R.K. Morton, Bureaucratic structure and personality, in
Merton ft B.I., op.clt.. p. 367.

2. Hoyle, op.cit., p. 68.

3. S.N. Eisenstadt, Bureaucracy, bureaucratization and de-
bureaucrntization, in Rapliaeli, op.cit., p. 359. Although
Eisenstudt refers to governmental departments, he is in
fact principally talking about the relationship of the
whole organization to its 'environment¥*. Crozier, op.cit.,
p. 157, uses Dahl's definition of power: 'the power of per-
son A over person B is the ability to obtain that B do
something he would not hove done otherwise'.



The civil service should therefore be seen as on organization,
and departments (including the CPDO) as components or sub-
units of the organization,l all competing for power, accep-
tance and resources in a continuing process. In this compe-
titive situation the subunits will engage in various tech-
niques including open conflict, quiet resistance, cooperation
and compromise; they will cultivate in their members a com-
mitment to subunit goals above that to the organizational
programme ; and they will seek 'by fitting its policy into
the official doctrine of the large organization to legitimise

its demands’'.

As has been the case in many other African countries,
Lesotho's CPDO was not placed formally in a superior-subor-
dinate relationship to other departments, but in a lateral
position in which the element of hierarchical authority was
absent .* In reality it was forced into a somewhat lower
level than many of the divisions in the ministries. 1In order
to improve its ©position, it setout to raise its status and
increase its control, resorting in the process to the use of
various props. It turned to tnepoliticians and called for
the backing it understood it had been promised. It employed
on ideology of 'planning and development', arguing that this
accorded with the Government's stated primary objectives.

It referred repeatedly to official instructions which formally
required departments to follow planning procedures. It
brought to bear any expertise which it possessed and others

locked. And It attempted to use its strategic position in

1. Cf. F.It. Riggs, Organizational structures and contexts,
Adi wnistJ"-lion and 'cicty. 71 2, 1975« PP» 153-4 «

2. J.G. March and H.A. Simon, The dysfunctions of bureau-
cracy, in D.S. Pugh (ed.), Organization theory, p. 36,
discussing Selznlck's model.

3. N.W, Chamberlain, Privnto and public planning. 1965, pp.
10-11.



aid negotiations to further these ends.

In its efforts to strengthen itself through winning donor
support, the CPDO had certain advantages; but competition re-
mained strong. White, in this connection, points out that a
recipient government should not be seen as an 'identifiable
and coherent entity' but as comprising separate institutions
with various roles to play and interests to serve. As the prin-
cipal role players involved in aid negotiation, he gives par-
ticular attention to the planning office, the finance ministry
and the implementing ministries. The latter, for example, will
use foreign advisers to gain direct access to donor agencies,
employ on-going projects to tie in donors for purposes of ex-
pansion, and pit their technical expertise against the planners'
economic expertise. In this whole oxcrci.se, a portrayal of
the central institutions (such as a planning office) as 'devoid
of institutional interests, concerned only to subjugate the
interests of the sectoral ministries to the "national good",

is to give a travesty of reality'.l

Furthermore, the term 'bureaucracy' as used to define
civil, servants as a group within the country's class structure,
has additional value in explaining their role in society at
largo. This does not conflict with anything said so “ar;
on the contrary, much of the bureaucratic behaviour of the
civil service is a function of, and accords with, its class
interests. The whole career system with its strictly graded
range of salaries and benefits, promotion opportunities, se-
curity of tenure and pensions; the demand for conformity, re-
liability and the reduction of uncertainty; and a narrow view
of clients nnd their problems ore not isolated organizational

characteristics. With their impact on income and income

1. J. White, The politics of foreign old, .1974, pp. 82-8
and 258.



opportunity, standard of living, financial and psychological
security, and status, they serve as significant mechanisms

for the creation, protection and consolidation of privilege.
The bureaucrat’s opposition to change becomes thereforr both

Internally and externally focused,

Non-Marxist analysts of administration acknowledge the
phenomenon of social stratification and the bureaucracy’s
tendency to become an identifiable group striving to retain
its position among society’s privileged strata. Merton ob-

served that with inc easing bureaucratization,

it becomes plain t 1ill who would see that man is
to a very importan degree controlled by his re-
lations to the instruments of production... This
can no longer seem only a tenet of Marxism, but a
stubborn fact to be acknowledged by all, quite
apart from their ideological persuasion.l

Writing about public administration in underdeveloped coun-
tries, Dube refers to the bureaucracy as a privileged class
with distinct vested interests, ’'sensitive to all threats to
its position and privilege'.2 For Pye the higher civil ser-
vice represents values, prejudices and ambitions of a ’'very
definite and limited stratum’ of society; while Swerdlow
speaks of the bureaucrats as elites who ’consciously and un-

consciously fight to retain their position by making the process

1. Merton, o».<<t., p. 3#y.

2. S.C. Dub#, Ihtroaucracy unit nation—building in irnol
societies, in Raphael!, o;>.cit., p. 21/*.

3e L.V. Pye, The political context of national development,
in Swerdlow, op.ill.. p. 36.



of modernisation more difficult’'.- Finally, Schaffer 1locates

the bureaucracy amon- the actual or potential beneficiaries

of the new state institutions,
the peasants and subsistence food croppers,®

distinct in this regard from

rii> »C who employ class analysis along Marxist 1lines do

not unfortunately adhere to a uniform model. While there 1la

a general similarity, they differ in the catgories they iso-

late, in the groups included in those categories, in the manner
in which they segment the class horizontally and vertically,

and in the clarity with >hich they draw the various distinc-

tions. This is not surprising. Not only do views differ on

the most appropriate application of class structure to under-
but the actual nature of the class struc-

developed societies,
depending pri-

ture will Itself vary from country to country,
marily on the extent to which and the manner in which capital-

ism has penetrated these societies. The following represents

a tentative and, for the sake of brevity, a somewhat schematic,

model for Africa. 5

At the pinnacle is situated the metropolitan or interna-

tional bourgeoisie, which continues to dominate the means of

capitalist production and exchange. Directly below it is lo-

cated the national bourgeoisie. This locolly-based class owns

K *e Swerdlow, hconomics as part of development administra-
tion, in Swerdlow, op.cit., p. 104.

2. B.B. Schaffer, The politics of dependence, in P. Selwyn
36-7 P£v e8'>P'iKqgt policy in small countries. 1974, pp.
3. .s»>2'! on J. Bardill, The theory of class struggle and its
application to Africa, “n Production, liberation and
T7» PP. 26-9. Also see, for example, I. Wal-
jvL tcin, Class and status in contemporary Africa, in
P.C.V, Gutkind «md P. Waterman (eds.), A Trican social
radical reader. 1977, pp. 277-83$%$ and J.
toddis, la there an African national bourgeoisie? , in
Gutkind and Waterman, oo.clt.. pp. 268-76.



and controls at least some of the means of production (usually
in fields not competitive with the international bourgeoisie).
It is commonly divided in;o three fractions, namely commercial,
rural and bureaucratic, and includes the highest Icved of each.
Because this class remains auxiliary to, and dependent on, the
international bourgeoisie, some writers dispute its presence,
and include it as the top level of the petty bourgeoisie. Here
there 1is the possibility of theoretical and factual differences.
In southern Africa, for example, a white national bourgeoisie
exists in South Africa, whereas certainly no more than a petty

bourgeoisie exists in Lesotho.

Should one accept the notion of a national bourgeoisie,
then below it is found the petty bourgeoisie, whose main role
in Africa i; to perform certain services - commercial, education-
al, professional and puclic - but which also includes small-
scale productive-artiaan type of work. Three layers are commonly
distinguished: an upper layer - very close to the national
bourgeoisie - consisting of professionals, high-level civil ser-
vants, prosperous traders and farmers; a middle level consist-
ing of secondary school teacners, middle-level civil servants
and shopkeepers; and a lower level of primary school teachers,
small shopkeepers, self-employed craftsmen, and low-level employees

in the civil service.

These groups arc seen as beneficiaries of the system.
Those that follow below arc classified os the disadvantaged,
subordinate classes. The most important numerically are the
peasants (@'*' a category which has caused considerable de-
bate), who nay also be differentiated into a number of levels,
depending on their clrcumetanoeaThen there Is the working
class of which there are several categories: the relatively
highly paid, urban, skilled workers, frequently employed by ex-
patriate firms (who, one could argue, belong with the beneficiaii es
of the system); the poorly paid, semi-skilled and unskilled ur-

ban workers; the poorly paid rural workers, usually dispossessed



ex-peasants; and migrant workers whose domicile is in the

rurax areas but whose work may be in rural or urban areas.
Finally there are the unemployed or irregularly employed in
both urban and rural areas who provide a reserve army of la-

bour, and whose presence weakens the bargaining power of the

employed workers.

ihe implications of this class structure for the study of

public administration in Africa will be discussed further in
it should be noted that the

this Chapter. For the moment,
is located as

bureaucracy with which this study is concerned,

part 01 the bourgeoisie, the essence of whose relationship

with the vast majority of the people 1is exploitative.

2. hKOACHES

A e Development Administration

as a field of study, involves a

Public administration,
advice and practice and

close link between research, training,
the personnel engaged In these activities. It is their inte-

rests and their interrelationships which largely determine the
content and nature of the discipline, the directions it follows,

and tne impact it makes. The study of administration in under-

iion-indus trial is*d countries (in 1lalj,, Amei'l. AMJJ,

developed,
with the important addition-

and Africa) follows this pattern;
al complication that communication between governmental, non-
governmental, international and academic agencies and personnel
takes place across national boundaries and between people in

widely different sots of circumstances.

As a field of study relatively distinct from public adminis

tration, ’'development aoministration« has a brief history. Al-

though studies of colonial administration produced much in the

way or publications, documents, records and personal accounts,1

The contribution of public administrntioi

1. A.H.M. Kirk-Groenc,
O ...rican studies, Journal of Administration Overseas, lb,

4, 1977. pp. 258-64.



the study of public administration in the politically emerging
states of the third world gained momentum only in the second
half of the fifties. The immediate and obvious cause for this
was the surge towards political independence of the colonial
territories * The major source of ideas, however, of the \Yde-
velopment administration movement'l was provided by American

academics.

Raphael! has suggested reasons for this rapid rise in
American interest: the *romantic attraction* developing na-
tions have for westerners? the fact that these countries pre-
sented 'virgin territory* for research? the availability of
funds to support travel and field research; the requirement
of American aid agencies (tmvlng experienced setbacks in their
efforts to transfer western administrative practices and in-
stitutions) to know more about conditions in the countries they
were attempting to advise; and the need to equip political
science with norms capable of handlin% the new problems and

issues raised by the emerging states,

This list er-'udAs direct concern for the administrators
and people of t /-independent countries. This would not
do Justice to th entions of all the academic participants
in the movement. Yet this exclusion by a writer who is wholly
sympathetic to the movement 3Ft ! lias no intention of detracting
from it does add strength i view of the movement as heavily
biased toward serving American interests. Research was financed
by Un%ted States government agencies, foir-dattons and univ crsi-
ties. The Government which locked colonial experience was
experiencing unexpected problems with ttn aid programme which

in turn was harming its foreign policy objectives: it urgent—

1. See Schaffer, The deadlock in development administration,
op.Pit., pp. 177-211, for an extremely useful discussion

of the movement.

2. N. Raphael!, Comparative public administration: an over-
view, In Raphael!, op.cit.. pp. 17-18.

3. Schaffer notes the extent of US interest in technical as-
sistance for public administration in B.B. Schaffer,
Atir.inl trative legacies and links in the post-colonial
states ©preparation, training end administrative reform,
Development and Change. 9, 2, 1978, p. 183



Xy needed to learn wiiy. For the American academic, backed by

Inrce financial r< v.ree;,, it provided a new, exciting and

open field for research and conceptualisation.

who more than most wished to stress a theore-
('ideo-

IXen .-mCcQs,
('nomothetic’) rather than a practical case-study

who directed attention to administrative

tical

graphicl) approach,

ecology" and who came to attack technical assistance for public

administration as negatively effective, was ultimately concerned

with policy, particularly American policy. He argued against

epremature translation of tentative findings into dogmatic pre-

onee tested and proved, however, the research

scriptions';
Elsewhere he submits

findings should be of an applied value.

his 'sala' model as a contribution to research, but also as a

epotentially useful weapon for those more particularly concerned

with administrative development'.” Writing in 1975 about «con-

tarts' of organizational structures, he again stresses its con-

tribution to organizational theory, and its potential practical

utility to tlie halted States (lovernmenlL;

fo the extent that the United States officially en-
gages 1in promoting organizational development over—
sc.is it behooves us to improve our understanding of

how the context of developing countries affects the

establishment and pro pects of formal organizations

... with practical advantages for foreign aid of the
United States

Definition” of 'development administration' abound. Weid-
'process of guiding an organization to-
adding that it

ner wrote that 1f was a

the achievement of development objectives',
'at the centre in

ward
was action-oriented and placed administration

1. K. W. Riggs, AdmijJ s, ration in developing countries. The
UlA'iry. ."U prist  ic ociety. 1964. on. QQ I®«-o0 Riggs
sure sed the necessity of penetrating the non-administrative
sub ,yaturns which 'intertwinede with the administrative sub-
system, of identifying the 'sensitive' variables in the
environment, and of drmonsLrating at least 'plausible patterns
of correlation between those variables and the administration.'

2. ibid., p. T00.

J. F.Yf. Riggs, The "sala" model: an ecological approach to the
stu2¥20f comparative administration, in Raphael!, op.Eit.,
P. . — =

4. !i;gs, organizational structures ..., op.cit.,
188 .

pp-155 and



facilitating the attainment of development objectives'.

Meadows described it as

social change in terms of deliberate public policy*."
writing some years later, added his

ment'

economic growth,

ties, and promote equality in the distribution of opportunities,
income and power*.J
a changed perception of what development meant.

example,

aspect meant:
strengthen human and organizational capabili-

A

idea of what the 'de

Wcidncr

definitions.*

.hese definitions do not elicit clearly enough the

array*
new countries were expected to handle, nor their deficiencies

of new responsibilities which the public services

'public management of economic and

Usman,

velop-

'activities of government. Lh;11 foster

This attention to distribution indicated

, for

later acknowledged the narrow nature of his own earlier

'onerous

of

tind problems. Fainsod pointed to the acute problems and great
handicaps and the fact that capacity falls «far short of urgent
Schaffer ha put this clearly: 'The peculiarity of

needs"'.
development administration lay exactly in that inconvenient

combination: extensive needs, J * capacities,

another important locus of concern for the movement,

severe obstacles'.é6

Technical assistance for public administration provided

Wcidncr,

having observed twelve years of American technical assistance,

3*

Wcidncr, op.cit.. p. 200.

P.

W .

Meadows, Motivation for change and development adminis-
tration, in Swerdlow, op. .:it., p. 86.

k.imun, Administrative doct’

and developmental needs,

1'l 1- * Morgan (ed.), The ndi '.ration of change in Af-
ric> # ays in the theory ai »racticc of development

L -1 :raiion in Africa. I97T7,, ‘p. 3.

h.to. Veidnor, The goals, strategy and environ jv if. of deve-
lo,ment, in .). Barratt et al. (eds .), Accelerated develop—

m —: in southern ,>frica. 1974, p. 8.

Fain.iod , op. cit .. pp. 3-4.

Schaffer, i'he deadlock in development administration, op.cit.,

p.

184,



concluded that the attempted transfer of western «leberian, or
presumed Weberian, rationality* to poor countries must be re-
placed by something new, innovative and action-oriented, that

is development administration.

Above all else, though, the movement was interested in ad-
ministrative reform, not gradual or incremental but something
more dramatic; not merely a change in degree but a change in
kind. It should take account of the special weaknesses and
strengths, opportunities and challenges which prevailed, and
break from the western preoccupation with ’rationalist reference
orientations and the accounting austerities of capitalist eco-
nomies*,2 from the 'old efficiency and economy school of thought'
with its emphasis on budget management, personnel management and
organization and methods. 3 While there was no accepted pro-
gramme of change, recommendations included redrawing hierarchical
arrangements, 1increasing programme and field units, improving

lines of communication and changes in tne service structure.”

By the late sixties the movement had reached edeadlock';'"’
the causes of which arose essentially from the nature of the

movement.

First, it originated os and remained an American-dominated
approach, so much so that the very people required to implement
the changes were often overwhelmed or left out or left behind by
both the recommendations and the concepts. Moat ol the innova-
tive leaps were made by American academics; if adopted, they
would not hove amounted to reforms conceived of by the practi-

tioners but adaptations of exogenously-originated ideas. Fur-

1. Wcidner, TecVmical a istance ..., op.cit., p. 206.

2. Meadows, on.cit., p. 100.
3. Weidner, Technical assistance ..., op.cit., p. 205«

1*. V.A. Pai Panandiker, Developmental administration; an ap-
proach, in Raphael!, op.cit., pp. 205-10.

5. Schaffer's term. Sec, The deadlock in development adminis-
tration, op.cit.
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ther, the situation was one of academics, secure in their home
and work environment, c.'iliin,-' on distant bureaucrats to dis-
pense with established procedures, alter their behaviour and
take chances which ml (ht well endanger their own (frequently

fragile) security.

Second, ths movement’s central concern with reform had to
lead to self-questioning and doubt, once it became clear that
few experiments were being seriously attempted, and still
fewer succeeding. If development administration was not so much
a study of administration in poor countries as a discipline
concerned with reform, then what the academics were interested
in, and what was actually occurring were two different things.
In this situation the movement began to lose some of its rele-

vance .

Third, the movement concentrated not merely on reform, but
on substantial changes in administration. Government services
which saw themselves as struggling to maintain their position
as viable entities providing a reasonable level of service, were
somehow expected to initiate and sustain Jnrge-tcale structural
and procedural innovations. In 4 politically uncertain environ-
ment the impact of such changes was unpredictable. What the
bureaucrat sow as problems, the academic interpreted os challen-
ges. Some acudcmics listed conditions for change such as un-
committed money, time and skill. Here was "the rub: these con-
ditions do not exist. A bureaucracy which could meet these
requirements would by definition already be developed*.If
the movement’s attention to reform made it appear less relevant,
then its requirement of (and optimism about) large-scale change

made it appear less than realistic.

A fourth cause for doubt arose from conflicting views on
technical assistance for public administration. With recurrent

failures and negative responses by recipients the role of such

1. Raphael!, op.cit., p. 19, discussing V.A. Thompson’s article,
Bureaucracy and Innovation, Adminjstrat ivs Science Quarterly,

9, -4 19"5, PP. 1-20.



ad- ice cazae vo bo soitiouly questioned. Some of tlie movement’s
members criticised aspects of it,1 and Veidnei pointed out

basic weaknesses in its content; but Riggs went further to
argue that oven if successful it was likely to load to nega-
tive development. In hi.-, view the now patterns of administra-
tion introduced e¢exogenouslyl from ediffracted* into 'prismaticl
fiociotio\, vonId enable the bureaucracy to increase its capacity
to control the power structures. This would undermine political
develop icnt, weaken political control of the adminis tration,

and ; ender the bureaucracy less efficient and less responsive

to public needs. Ultimately this could lead to cataclysmic

revolutions and/or totalitarian governments.2

This division in the development administration movement
was al;o indicative of a split between social scientists and
adviser, on administration. The title of Hanson's review
article, *Professor Riggs and Mr Waterston on development ad-
ministrr.tion' effectively personified this aspect of the dead-
lock. Vaterstonls book on planning displayed the old-fashioned,
self-confident 'wisdom' of people who never delved beneath the
surface of social phenomena. While Waterston would argue that
one could not wait for total understanding before offering
advice, Riggs was concerned lest his analyst influence the
attitudes and practices of his readers in underdeveloped coun-

tries .

Co fit the matter aphoristically, Waterston will
cncour. gc even when he is wrong, while tiggs will
d-scourogt even - and perhaps particularly - when
he in.right.5

1. R.g. U.S. Brown, strategy and tactics of public administra-
tion tOclinic, 1 a. .-istance: 19Y5-1963, in J.D. Montgomery and
h.J. Si] -in (edp.), \npr.p—-»chc", to development. Politics,

lr: tion and change. I9..0, po., 185-223"

2 « > L'fnl tr tion in (eve lopin": countrie: . op.cit., pp.
2—1 —c 123-4; and t\W. Riggs, Administrative development i
rn . InsiVo concept, in Montgomery and Siffin, op.cit., pp.
252-5. -

3. . Han son, Planning and the politicians (and other essays ),

1969, op. 246-50.



ITanson went on to say that the distance between advisers and

social scientists wat presenting a "enl crisis in the study

of underdeveloped countr es. Clearly it was. ,ut surely an

even more fundamental crisis lay in the much wider gap
between western social scientists and the senior civil ser-

vants ol the poor countries themselves.

“ch. tfvr, in attempting to get beyond the deadlock, sug-

gest a&. that e distinction be made between ladministrative re-

form' (internal incremental changes) and 'development adminis-

tration', not anti- or extra-administrative but major changes

of the administration itself and its relationship with society.

He made specific suggestions about alternative civil service

new organizational forms, moans of eliciting

A few years later Jsmon proposed

career r tructuree,

public participation, etc.
changes of a similar nature which emphasised performance rather

i-han procedures, task-oriented structures and the active parti-

cipation of clients.~ Some of their points will be token up in

the final Chapter.

1 recommendalIions too have been confron Ied by (lie p,, V1|

evidence of bureaucratic incapacity or unwillingness to initiate

or sustain, or win political support for, such changes. The

question is: Why? \hy after all those years of advice, in si-

tuations which appear to demand imaginative and novel responses,

do these suggestions make so little headway? Frankenberg and

writing about the health services of Zambia ask why
are perceiv-

Leeson too,
obvious solutions are not applied even when they

ed. he 'requirements are simple, the arguments for them cogent

and convince ig, and the costs relatively small. Yet. they arc

rarely put into effect and those who advocate them are ignored

almost to the point of persecution'.2 It is intended that some

1. B.k c.iaffcr, —klikkJli- Ara >ivc factor. Papers in organi-
f-r—-~ V +r ,QV,'1°11'n. * 197.1, PP. 37,8-9; schnf-
ock in development administration, op.cit..
PP. - and Ismnn, op.cit.. pp. 16-20.

2. R. irankenbor/: and J. Leeson, The sociology of health dilem-
ma. in he post colonial world: intermediate technology and

I, : d/r'; iV y 'mblLa, Zaire and Chin.,, 1In K«JI and C .
tiinnis (cds. ;, WM .Wiolory and devc i . 197.,. p. 275.



tentative answers will emerge from this study, particularly

from this and from the concluding Chapter.

B. Afrillinr: Txdb: i @ adi iivielr.-Licar and (AT>AM )

It is not accidental that the name selected to denote
this movement coincides closely with that of the African As-
sociation for Public Administration and Management (AAPAM),
inaugurated in 1971, and the Inter-African Public Administra-
tion and Management (IAPAM) Seminarsl held annually since 19%2.
The Association and the Seminars have played a central role in
the development of this movement. But beyond that, and of
more significance, the terms themselves provide useful pointers

to its nature. It is intended to be African (and not western,

particularly not American) dominated. ‘Public*, while possibly
selected as a conveniently neutral adjective, clearly also tes-
tifies to a very different and markedly more conservative ap-
proach to administrative reform than that proposed by the deve-
lopment administration movement. Finally, the addition oi
emanagementl demonstrates a fairly recent but fast growing

interest in management techniques and skills.

fhe particular Institutions, and the linkages between them,
from wh I>h 1lhi €< movement derives it. char, uter , are ap|*nrent.
Political independence in Africa set off an urgent and 1large
demand for administrators. 1'his led to the establishment in
many countries of departments of public administration at uni -
versiuie.., and institutes of administration attached to, or
independent from, universities. 1Initially their purpose was to
to train as many administrators as possible as quickly as pos-

sible.

1. Originally called the Inter-African Public Administration

Seminars.



Aa African covcnunenta came to feel reasonably satisfied
that .Africanization >f the civil service was proceeding rela-
tively well in quantitative terms, they and the training
institutions began to 1loo] more closely at the relevance of
the training and the quality of its roductn. Governments arc
the principal financial supporters and clients of those insti-
tutions anti, while the latter retain varying degrees of autono-
my, education and research have had to bo geared increasingly
to government needs. Training is intended to provide personnel
in the fields and at the levels which fulfil official manpower
demands. Research needs to be aimed at solving the immediate
problems of administrators or at producing information which
enhmces the local c¢ ntent of teaching materials. Researchers,
to facilitate their field work, find it convenient to comply
(or appear to do so). University students, wusually on govern-
ment scholarships, have a shrewd idea of prospects in the civil
service mrx; press for the type of training which will assist
their careers. The practice of admitting growing numbers of
mature- c¢ students with experience in the civil service adds
to tl j pressure. Finally, governments have strengthened the
links with training by e-.tablishing more practically-oriented,
skill-imparting institutions such as the Institutes of Deve-

lopment Management and Financial Management in Tanzania.

This close tie-up between the purposes of research, train-
ing and practice at the national level has been bolstered by
cl0 1* and reinforcing contacts at the international level
(training institutions, multilateral and bilateral technical
asiii.it nee md , Increasingly, consultancies) and by the estab-
lishment at the African level of AAPAM. Together with the Afri-
can governments which take it in turns, the IAPAM Seminars have

been co-sponsored from the beginning by the Ford Foundation. The

Can., onwc. 1th Fund for Technical Cooperation assisted with the
thirtoe.ith and fourteenth seminars (and possibly others) while
the Rockefeller Foundation helped with the International Confe-
rence on rends in Ini'-er. i :y Teaching and Research in Public

Administration in Africa, held in Ifo in 1970 and with a sub-



sequent volume on research methodology. Clearly the American

found. :ion.- :4ee the lelibei .t , .-, of the APAH n.ovvmenI a. con-

structive in their term., while the senior African bureaucrat's

hostility to American academic approaches tc development ad-

ministration does nor. extend to any broader opposition to

American inrcrests.

Kanson illustrated the nature of a division of opinion by
Professor Adebayo

referring simply to 1l.'aterston and Riggs.
the A PAM

Adedejl's name could be equally well used to personify

Not only lias he written prolifically on the subject

the

relevant

movement.
he is undoubtedly the most consistent contributor to

IAPAM Seminars _ but he also has experience in all the

institutions. He has served as President of AAPAM, university

professor, senior international African civil servant and

Cabinet Minister in the Nigerian Government.

BAvtouuly no: everyone who has participated in, or contri-

buted to any '’ the movement's activities or to publications on

public administration in Africa” has the same approach to ad_

miUi 't 1'on* “oL.mUo:,: . .... Clear trend:, emerge, and these

point in very different direction from that set by the deve-

lopment administration school.
c tru to the AWM approach is its focus on African ad-

specif: colly on the problems one issues which

mini.,, -io.i,
ln, :h-U-eJ frican civil servants Jjudge worthy
etrer.scc that at this stage of the continent's
designed to assist governments in

needs emphasis. It resists the

of attention. It

development,

DOlicy-cricnted rc e. rch,
fin...in, no 1lions to problems,

The purpose of the erg imont about the APAM movement which
follows is to try to distil some of the principal directions

‘*"h-level African bureaucrat, appear to be stressing.

1.

rw
< pixte considerable body of material - books, articles
.>g: .-.ns - on African public administration is too broad

! L. 12 satisfactorily compressed in this way. Yet

14
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applicat ion of exLornally-evolved - ino:>t pointed Iy, Amor lcan

- thoorieo to administration in Africa. Adedeji warns

against thu contamination of the universalistic tlieory-orient cd
public administration research strategy of American scholars
whi h diverts attention 'from the areas of urgent research
needs to one of low priority; namely model building'." This
would have the effect of locating research inside a foreign
culture-bound framework, and result in devoting time to 1cor-
recting, developing and extending' American ideas about African
administration, so precluding *the emergence of a coherent body
of knowledge about administration in a particular society'.
African administrators do not have the time to wal*" for Riggs
to develop and test his theories; research must have 'an imme-

diate wvalue'.

The movement al”.o sees merit 1in case studies of particu-
lar countries and institutions. According to Murray, case
studies augment knowledge and understanding of the subject
by providing *studies of the particular, where 1little has
previously been done in depth'. They demonstrate the 'great
variation* and 'manifold complexities' involved in ‘“pec1llie
circumstances, suggest questions for further exploration and
lay the foundation for comparative analysis at a later stage.
Furthermore , such studies assist teaching, by complementing

more generalised ad abstract discussion, and confronting the

student with the 'complexities .. of real 1life situations'.

1. A, Adedeji, Education and re eorch in public administration
in . frica - an overview, in A. Adedeji and C. Baker (eds.),
i/1 i and rcHcarch in public administration in Africa,
1974, p. 1le6.

2, D.J. Murray, The strategy for basic research, in Adedeji

and Baker, op.oil., pp. 313, 317, 320 and 321.

3e Ibid.. p. 31#: and D.J. Murray, The importance of the
ca e study my hod, *1A.Adedeji and G. Hyden (eds.), Dove-
1 Ir./ T ,if-r h ¢ African srtminlstrot Ion. Some- methodo-
- i ;, 797"1 pp. 20 and 21.



some leading participants are wary of any
Gardiner, pointing

Clearly, too,
move away from bureaucratic procedures.

to corruption, nepotism and inefficiency argues that general

ordc s and regulations were not merely a 'European invention

designed to keep a tight grip on the population'. If there

is to be a consistency of administration and systematic ad-

vancement towards goals, such regulations arc essential. 'The

time lor the disregard of general orders,
Adi, while urging increased flexi-

rules, regulations

and procedures 1is post'.1

bility and dynamism, stresses the importance of the 'old gquali-

ties' of integrity, objectivity, impartiality, etc., which
characterised 'the old Public Service'.2
:he movement's ideas about reform - in line with general

trends in African states - are unambitious. It acknowledges

that little significant in the way of administrative change

lii. been undertaken. Robert Ouko, fjrat Pw.-.idonl ,( AATAM,

observed:

One could go on and on about what we have consider-
ed should be removed, done or changed. Yet how f~r
we have succeeded in actually doing, removing or
changing these things remains a matter of debate.”

Kirk-breene, reviewing the proceedings of the IAPAH Seminars,
'... beyond the limits of what the new
there lies the

makes a similar point:

African administrator is thinking and saying

question of what he is actually doing. There has been the rub.

Platitudes, even reforms, come more easily in symposium proceed-

ings ... than in practice.'’

R.i ... Gardiner, From colonial rule to local administration,
in A.J. Rweyeraamu and G. Hyden (eds.), A decade of public
"ration in Africa. I975, pp. 14 and 20 /——————————-

A.i Ada, The administrator and change, in Rwoyemamu and
': "1’ PEvVEl-..*; P« 29. Also see V.N. Wamalwa, The role of
puolic icrvice commissions in new African states, in the
same volume, p.

Hie African Association for Public Administration

k. Ouko,
1Jif .Adm inistrat lon Ovcr.-,. n, 3,

rmd kuiiigement,
ly pe 1lde,

A 'odom African”StudTes!”lo*'V,'"1972% ~ ?2 g 6.



The response to the varly unpromising experience has not been
to seek alternative directions but to persevere with gradual
and incremental reforms along established lines. Being underde-
veloped, by definition, 1is said to exclude the capacity to carry
out a comprehensive package of reforms. The necessary skills re-
quired for improvement should therefore be ‘secreted ovtr the
years as reform measures, introduced one by one, become effec-
tive and eventually internalizedl. In this regard, the move-
ment also fully accepts that there will be no progress unless
the ‘political and administrative elite* 1is receptive to the
idea." Without full political backing at the highest level

3
any strategy for reform has little chance of succe ding.

Though less apparent, there does appear to be an under-
lying re.stivenesa against the politicians. Far from a firm
commitment to political leaders and their programmes, Africa's
sen?o. civil servants distance themselves, and blama the poli-
ticians for many of Africa's and their own woes. They accuse
them, inter alia, of interfering with and downgrading rules
an" regulations and of re,-'Sending sectional rather than na-
tional interests. In mar the Seminar papers it 1is clear
that the African bureaucr * is accusing the politician of being

a principal stumbling block tc administrative reform.

Piruildy, the in merit's interest in management and profes-
sionalization should be noted. Africanization was the first
task of administrative training. Professionalization should
follow to prepare senior administrators to cope with their in-

creenin.ly large and complex responsibilities. This amounts

1. A. Acedeji, Strategy and tactics for administrative reform
in Africa, in Hweyemomu and Hyden, op.cit., p. 226.

Ibid., p. 225.

3. The Swaziland Paper, Strategy and tactics for administrative
reforn in Africa, 1in Rweyemamu and Hyden, on.cit., p. 217.

4. Gardiner, op.cit. pp. 18 and 20; ' and G. Hyden, The chang-
ing role of the African administrator, in Rw yemamu and
Hyden, p. b-

5. See H .A . Green, Bureaucracy and professionalization: toward
management improvement In Nigeria, Journal of Administra-
tion "vor.-ens, 16, 2, 19771 PP» tio-97.



to a call for advanced training In a field dominated by western,
especially American, concepts and practices, developed origi-
nally in the large-scale corporate atmosphere of private com-
panies, though applied and developed further in government
nr.encio... It lays great stress on what Vliege relor . to as 'com-
prehensive, omniscient systems-cricntud techniques borrowed from
the frontiers of management science'; worked out f-r situa-
tions in which outcomes arc far more predictable than ikey are
say 1n the case of project implementation or rural development
in Africa.l1 It is true that African administrators need specia-
list training, and that with careful application western manage-
ment practices may be helpful. Yet the growing regard for
management underlines a point made earlier: when the APAM move-
ment denounces the inappropriateness of American administrative
concepts, this 1is really limited to tne development administra-

tion movement.

The case made out in support of greater professionaliza-
tion of the administrator is similar to that in support of ad-
vanced management training. But here the intention is not only
to upgrade the civil servant's capabilities, but also to raise
his status in society. Adedejt suggests a programme involving
a first degree in the social sciences, followed by a two-year
post-graduate course, internship of one or two years, an inten-
sive specialist course and then entry into n professiona®asso-
ciation with its own rules of ethics and code of conduct. It
is possible that he put forward tnis extended programme fo:
purposes of discussion, although he does not. say so. Yet the
effect of the moves to greater professionalization wouu' be to
raise the senior bureaucrat yet higher into a more select elite,
protected both by his advanced training as also by his profes-

sional association.

and 609 e

A. Adedeji, The professionalization of pubviic administra-
tion in Africa, in Ilweyemamu and Ifyden, Qjpecit ., p.



David Anderson, the Ford Foundation representative cloudy
associated with the XA PAM Seminars described AAPAM as an 'asso-
ciation of senior practising civil servants drawn from the non-
specialist administrative class and from anglophone African
countries’'. \ 'sense of belonging to a common profession,
with common or rccognisably similar problems and threats
led to the development of an intimate clubbish atmosphere'. He
goes on to note that many of the participants were aware of the
danger of the seminars 'sinking into an annual gathering of el-
derly civil servants, decreasing in numbers and declining in
relevance'.l The latter fear has not been realised: there are
many new officials ready to replace the older senior civil
servant3, and the bureaucracy which continues to be represented
at the Seminars has certainly not declined in relevance, if this
refers to the operations of African states and economies. Never-
theless in making these few points he has come close to the
heart of the Association and of the movement. Its membership
comprises high level government officials, experienced in the
practical problems of public administration In Africa, on the
whole frank about their lack of success in initiating reform,
realistic about the limited scope for change, essentially con-
servative in nature, and protective of their own interests. The
Association serves as their trade union, attending to their
problems and experiences, and in o very limited way strengthen-
ing their position at home as against other competing or threa-
tening forces. And the function of the APAM movement, which in
the final analysis they dominate, 1is to provide the information

they need and suggest answers to the problems they face.

C. The ind <*rd ovelor."-,ont and dependence movement

This school of thought is concerned with the international
and domestic politic 1 economy of underdeveloped countries,

rather than the field of public administration. Yet the impli-

1. D.A. Anderson, Foreword, in Hweycmaniu and Ilyden, op.cit .,
pp. x and xi.



cation of this approach arc of fundamental significance to

the study of administration in these countries.

fhe full force of this approach reached English-speaking,
western academic development studies circles in the second half
of the sixties, after Andi6 Gunder Frank *stormed onto the
scene 1in the guise of an academic Che Guevaral, The model
of metropolitan-satellite relations which he used to demons-
trate the structural cause of underdevelopment was a simple one;
much of what’he said was not new; and he has been severely
criticised by both Marxists and non-Marxists. Arriving when
it did, however, 1itg clarity and simplicity were basic to its
impact. The results of the development effort in the third
world > ;re extremely disappointing: economic growth in real
terms was limited and the distribution of benefits (now a
crucial aspect of any definition of development) was becoming
increasingly uneven. Western theories of modernisation were
losing .ome of their pertinence and their proponents some of
their conviction. Thus 1t was that this alternative approach
deriving largely from latin America was taken up so enthusias-

tically.

Hopkins has fired 'a red warning flare' against the 'impor-
tationof Frank into.kﬁdcah*? hut the movement in both its theo-
retical and applied orientations has gone a long way beyond Frank,
in the pro< e, .i becoming a strong, well-established and influen-
tial school of thought on development. The support base for the
movement 1n both the vest and in Africa is predominantly acade-
mic: this indicates both its strength and its potential limi-
tations . Not tied to ;he interests of politicians and adminis-
trators it is free to question the underlying bases of social

and economic relations. On the other hand, the thrust ol its

1. E. de Kadt, Introduction, Dc Kadt and Williams, op.cit., p.Z2.
Sec A < . Frank, Capital iMu and underdevelopment in iat in
A irir.a, 1967 and .;Un America: underdevelopment or revo-
lution, 19b9 -

2. A.G. Hopkins, On importing Andr6 Gunder Frank into Africa,
African Economic History Review, 2, 1, 1975» P» 13*
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wHich inpiji”e more directly on the central focus of this study,

namely the bureaucracy, and which therefore require rather

more attention. It dismisses the argument that classes are

not forming in Africa. While acknowledging the continuing role

of ethnicity and regionalism and the very limited size of the

urban population, 1t argues on theoretical and empiri ,al grounds

that classes are indeed emerging. The social formation may

not yet be nature or rigid, .nd the classes 'classes-in_ them

selves' (that is, at a low level of cohcsiveness and conscious-

ness) rather than eclaases-for-themselves«; nevertheless, the

*OCCSS U 'nder The essential difference between the

p r.seption of class relations and western social
is that the former

r cists'

scicnti.t identification of social strata,

ore interested not only in the results of exploitation but more

so in the relations of exploitation.2
but categories of people involved in a

Classes arc not merely

socio-economic strata,
dynamic and conflicting relationship.

1. S.. Kitchin,;, orucju. The notion or eJ,,, .truel,,r,

*"b*ur and consoquenrly by the dimensions and mode of
i-quiring the shore of social wealth of which they dis-
vt v* e lenini #=f1"Cted works. 1970, Vol. 1 "D 248

relevance of class analysis in Africa.

2, De Kadt., op.clt.. p. 4.



~v HB°U-ows therei ore that westcm theories of the state.

a guardian of the people's interests and
I'he un-

which envision it t
a neutral arbiter in their conflicts, are rejected.

derdevelopment school's view of the state is that beneath the
guise of the common interest and the 'camouflage of general

it is used to manipulate and deflect the conscious-

welfare',
ness of the subordinate classes, > serving the interests of
the politically and economical]" aminant classes.]

It does differ though (if nly in degree) from the class-

ica-L. .Marxist interpretation '’ -ch saw that state as 'but a

committee for managing the om affairs of the whole bour-

geoisie' and political pov r as 'merely organised power of one

class for oppressing another*. Marx wae concerned with socie-

ties in which an indigent us bourgeoisie hid created the insti-
tution:; of state as it ascended to power. In the colonies an
external bourgeoisie established the state apparatus to serve
its own ends, and then relinquished direct control at the time
01 political independence. The class structure in the post-
colonial period is ill-defined and characterised by divisions;

the exact influence of the emerging and fractionalised domestic
while the inte-
of

bourgeoi iv Ii therefore uncertain. further,
rests of the foreign and domestic bourgeoisies (and tiiosv

the various segments of the latter) converge, they are not
identical. All this results in the state - potentially at

least - having rather more room for manoeuvre and its role

being somewhat less predictable.J

Discussed by M. Duvergcr, The influence of political force
in M. Crieaberg (cd.), .Publlc administration in developing

19b5, pp. 3-9. He states that in very imderde-
veioped sooietiea, 'the Western theory of the state ... 1is
a impossible to uphold and docs not correspond to the
population's idea of power'

oe . Alavi, he state in post-colonial societies i PDkta<
tanind Beng'edeuh, N'ev I.ft Review. 74, 3972, pp. 59-81.
Se« further for refinements and criticisms: J. Saul, The

state in pout-colonial societies: Tanzania, The Socialist
J-LzZ' 1974, pp. 349-72; C. leys, The 'overdeveloped' ~
10. .-colonial states a re-evaluation, Review of African
xr - I~ 1cvlLPliv, No.. 5, 1976, pp. 39-781 "and J. Saul,
Jt jn teody state: Uganda, Obote and General Amin, Ke-
1n*.'. or Mricon Politlnal Koono”y, No. 5, IO76, pp.



The direct implication of this is that the bureaucracy"”
(already at independence the largest and mos L significant com-
ponent o the emerging hour,'voiMjo) linn ..cope for 3jn< roaaitig
its infJncnco both in intr.i-cJass competition, and z21s0 - on
behalf of its class - at the expense of the majority of the
people. The bureaucrats' initial advantage derives from their
membership of the very small section of the population which
receives a regular and secure salary. Typically, too, their
salary structure is based on that of the outgoing colonial
service. Thus, from the outset, their income absorbs a dispro-
portionate share of government resources and creates a wide
divergence in living standards. As members of the largest and
usually most cohesive segment cf the domestic bourgeoisie, one
on which political leaders depend, they are very well placed
to press for salary increases from time to time. Using the prin-
ciple of 'comparability' (that civil service salary levels must
be comparable with those in the private sector, in multinational
corporations located in the country, and with those paid for
similar posts abroad), and the threat, implied or explicit, of
leaving unless this level is achieved, they are able to mainva in
and reinforce their Iginally advantageous position.2 The sala-
ry received, at lofuit by the upper Mohelonw of civil servants
(together with their better access to credit), enables them to

become property owners, through urban land purchases and house-
building for residence or for hire; the acquisition and deve-
lopment of farm land; and the launching or expansion of business
ventures. r position is strengthened by their control over
commercial regi. lotions, the granting of permits and licences,
and in the sel< ion of contractors' tenders. Increasing state
participation in the economy through the widespread establish-
ment of marketing boards, public corporations and parastatals
extends thiir influence and diversifies and expands the mana-

gerial opportunities available to them.

For our purposes the argument is briefly o.s follows:
there are classes emerging in Africa; clear consciousness is
growing and class conflict will increase; the state acts net

as on arbiter of the whole nation's divergent interests but ee

1. he main criterion for membership of the bureaucracy is oc-
cupation of a position in the central government apparatus,
including public corporations and marketing boards.

2. See M.Godfrey, The international market in skills the tTans-
mission of inequality. Development and Change, 6,4,1975, PPO-*J



a mechaniam serving the foreign and local bourgeoisie's inte-
reota (anu in particular circumstances mediating their differen-
ces); and the bureaucracy itself, as both state functionary and
state beneficiary, play,; a key role in the preservation of its own
and ics class 1 privilege. As such its interests conflict

with those of the majority of the people. In these conditions
the term 'development' as espoused by moft African governments

is no more than a smoke sere 'n, the purpose of which is to main-

tain the status ora,

'his perception oi the role of the bureaucracy in *>oor
countries directly contradicts the hopes of the development
administration movement and the declared intentions of the APAM
movement, both of which see the civil service or *the adminis-
trationl as the key to development. Thi_replay of Schaffer's
earlier deadlock involves far more than a serious clash of
opinion. There is a basic difference in the questions asked,
tlie ar twer., sought, the terms used and the authorities referred
to; on causes, effects and solutions. There are contrasting
opinions on the possibilities of reform and the necessity of

revolution.

Just three examples will be cited. They are intended to
demonstrate how the different levels of focus and frameworks
ol ana.) yais relate to specific issues of concern to the study

of. pub- re administration in poor countries.

fhe first can be found in the opposing views of Adedejiand
the 197'* TA fAM Seminar on one side, and Ake on the other, onthe
subject of indigenisation of the private sector. Kor Adedeji,
the pragmatic, non-doctrinaire approach of theNigerian Military
Government was making progress step by step. For others at
the Seminar, improvements could be sought through firmer nego-
tiations with multinational corporations, management training
and the securing of local finances. Ake, by contrast, denies
that the African bourgeoisie, including the vm'v people at tend-
in-r the beminar, has the will to take any meaningful step which
migat prejudice the interests of the international bourgeoisie.
Using lenya, Tanzania and Nigeria as examples, he concludes
that the steps taken have served to clarify the respective

areas of exploitation available to the international and the



local bourgeoisie, and to consolidate class rule and the
dictatorship of the bourgeoisie* For him the essential pre-
condition to the indigenisation of African economics is the

overthrow of existing relations of production.m

Divergent approaches to the problems of planning and bud-
geting provide a second example. Caiden and Wildavsky have
roctMil; iy referred Lo the numerous uricert.'ijnIlea wve-.u Illng f£f,rdn-
cipally from domestic conditions characteristic of poor coun-
tries - economic poverty, political instability and financial
fluctuations. These uncertainties are severe enough to make
chc production of satisfactory annual budgets difficult, let
alone permit of long-term planning. On this basis they set
out recommendations for simplifying planning and concentrating
on continuous budgeting. Chege, in his review of the book,
notes that this type of literature is being constantly Ilexposed
for its supportive rdle in the domination and exploitation of
the Third World within the international capitalist set-upl. He
finds that though the plight of the planners and budgeters is
correctly described, the causes suggested are however ‘woefully

inaccurateec.

In short, the term ’'uncertaintyl r used in the

book serves to .ystify, on the hand, a variety
of mecl miams for neo-colonial jugation and ex-
ploitation, and on the other h- class struggles
between the bim, fi ciari eu nv let 1Ims of western

capital in the Third wor1i4.

And 'nre the *root sources of underdevelopment are so mi sper-
ceived’, the prescriptions which follow must, in his view, be

efacile '.-1

1. A. .dediji, Indigentsation as a factor of rapid economic
development, in Tiv fourteenth Inter-African Public Adminis-
ter, tion and ' -T t Seminar (19/5). 1970, pp. 53-70}

Sum cry of discussions, in the same volume, pp. 21-16; and

C. Ake, The indigentsatIon of African economies: a perspec-
tive on political constraints, in the some volume, pp.81-98.

N. Caj.&<Kn and A. Wildavsky, Manning and budgeting in poor
countrics, 1974.

M. Chege, Review of Caiden and Wildavskyls book, The Jour-
nal of ‘odc-rn African Studies, 15, 1, 1977, pp. 153-4.



>inaldy, on” may compare the approach which Gould adopted
at the start of his research into local administration in the
Shaba Province oV Zajre with the position he held at its conclu-

Initially he based his work on the idea that the adminis-
but later came round

sion.
tration could be the spearhead of change,
to the view that the administration had to be placed within the
he found (echoing Chege's

larger socio-economic system. This,
showed the limitations of

criticism of Caidcn and Wildavsky),

any strategy for improvement which fails to solve the unde:lying

slrucl.uimMm I <on. Listan' s to development. On tin- b.v.ls of* his flml-

ings, he criticises the ’particularly conservative nature of

public administration theory, much ' which is practical and

pragmatic, thereby m'e M ylng its ideological bias by focusing

on how to improve "lot g systems rather than calling them into

questim- 1."

The underdevelopment ana dependence approach, as has been

not directly concerned with the structures and proce-

said, 3
While it takes fuU cognisance of con-

dures o administration.

flicts outween the wvarious segments of the bourgeoisie, it does

not occupy itself with competition and disputes between and

withrn the departmental subunits of the bureaucracy. It would

not, tor example, give the detailed attention to the inner

administrative workings of the civil service which this

stu

attempts. It would also not be overly interested in the fonui-

dable array of practical problems to be overcome in initiating
were the will to do so present. Its

— and it is believed, there-

administrative reform,

i im. iy relcvanco to this thesis
to the study of public administration in Africa
is in fact lacking. Any

fore, - lies in
its explanation of why that will

answer to the question raised earlier, of why the proposals of

the dove opmcnt administration movement have been generally ig-—

nored in practice, will contain a number of elements, relating

both to the internal and external predicament of the bureaucracy.
It is, however, the analysis of the bureaucracy in terms of

the dynamics of class and the processes of underdevelopment
which furnishes the underlying and more definitive element of

that an wer.
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But more important even tlion these, it was the promise of
planning which made it so attractive to -he loaders of the new
states. ~ The widespread and urgent nature of the difficulties
they inherited and the meagre resources available to overcome
them, intensified their need for some simple answer to their
predicament. Planning appeared to provide the ready solution
they were seeking. It was recommended us the only way of break-

ing with the past, as the only alternative to continuing inertia

if not decline. 1In effect the planning experts advised the new
leaders: »tell us what you want, and we will tell you how to
get there*. Progress, they were informed, would not occur for-

tuitously, or from policies made e+*along the way in response to
immediate pressure of circumstances, powerful interests or blind
market forces' /' Rather, development must be directed in the
light of 'rational' and informed forethought, local pressures
must D replaced by long-term objective and personal whim by

the criteria of national plans.

There are numerous short definitions of planning, such as

*the systematic management of assets' (N.W. Chamberlain,
nrivate nd ® blic o anmnr;, 19°5. Preface, p. vi); or 'con-
sistent and coordinated economic policy articulating expli-
citly and specifically its means and objectives' (P.N. Rostn-
stcii -Rodan, Planning within the nation, in M.b. Rozen (od.',
Com- r tjvc econo.do planning, 197« Pe 1) ¢ -At greater length,

Katz identifies five dimensions of piarmin . First, it must
be pur losive - directed at realising stats development ends,
economic, polit.:al, social or ideologic:+. Second, it must
bo ctjon-orl o'U'l - directed at realising the actions neces-
sary to .chicve the stated ends. Third, it involves making
choices - preferred ends and appropriate means need to be

selected. Fourth, planning is concerned with t.imo horizon ,
which include both time preferences and time sequences; and
fifth, it must be considered a continuous rrooc- *, comprising
two er.pects: formulation (reformulation) - preparing a matrix
of decisions (and adjusting the decisions as new information
becomes available) - and implementation (re-implementation) -
exeeutin,' the #*noi sions (and then the reformulated decisions)
(S M. Katz, A B 'poroach to deve Iorcient adi;rini.strnt ion :
1 'rrk f£'")' iljaiyzinr capability of action for national

devi tpneat, 1766, pp. 4-10).

f:.«ddon and WJ Itbivsky, op.' )*., pp. 170—IK).
Ibid., p. 228.



The more specifically economic Jjustifications for plan-
ning were based on the inability of the market alone to over-
come the decpscaced rigidities of backwardness and take the
*great strides forward* wich the required urgency. The prices
of goods and factors did not truly reflect their social oppor-
tunity costs, and ‘external benefits and costs which are re-
garrted as so important ¢ lay outside the market mechnnlsin.2 11
was further pointed out that a lack of an entrepreneurial class
(particularly indigenous), a lack of private savings (specifi-
cally local), distortions arising from the operation of monopo-
listic and nonopsonistic tendencies and factor immobilities,
all rendered the operation of the market inadequate if not pre-

judicial to the objectives of the poor countries.

Once a more prominent role for government was accepted,
it followed that a detailed programme of action became essential.
This would avoid the government squar.dering opportunities
through uncertainty of objectives, shaky intersectoral and
intei-temporal coordination and lack of standards for measuring
performance and referring competing demands. National para-
meter.'-. reflecting national priorities were required on which
formulators and evaluators of individual projects could base

their analyses and judgements."’

This then was the promise of planning. The application
of its modern, scientific techniques would yield and select the
necessary data, account for all variables, clarify alternatives

and determine quantitatively the costs and benefits of all pro-

posals . My so doing 1i would inject economic rationality into

J. 1'-, Planning for economic deve lo'-wient. 1963# p. 1; and
GoIbruith, oioii.. p. 35.

2. G.M. Meier, The development decade in perspective, in R.
Robinson (ed.), Ovcr-coning obstacles to development . 1965 ,p.47 .

3. T.T. Phahane, Planning for development, in Barratt, op.cit.,
P.

4, Chamberlain, on.cit., p. 93.

5. P. Dasgupta, A. Sen and S. Marglin, Guidelines for project
eva 'rritIon. 1972, p. 121.



decision-making and provide a sound basis for progress from

poverty to development.

In addition, it was made clear that planning was essen-
tial in order to induce the flow of foreign aid. Important
donors iiicii as the World h.mk, the United Stales Agency lor
International Development and the United Nations Development
Programme (UNDP) all pressed for development plans before as-

sisting would-be recipients.

In order to acaieve their purposes, planners were required
to undertake certain specified planning tasks, Among the very
first demands on the planners was the preparation of a medium-

term (3, 5 or 7 year) plan.

A plan may be defined as a document which contains

a set of coherent figures projecting the development
of the economy during some future period ... 1in order
to steer the economy tovards certain agreed goals. It
will be based, of necessity, upon an analysis of the
present state of the economy, a forecast of the way
that cate will change if policy 1is constant, and an
estimate of the effect upon those changes of alterna-
tive policy.1

The symbolic importance of these documents was initially
so greet that their preparation was equated by some with the
planning process an a whole. It soon become clear, however,
that while the production of a medium-term plan marked the con-
clusion of an important phase in planning, it was neither its

culmination nor its final objective.

Planners were also encouraged to prepare plans covering
different time periods aimed at serving different purposes. It

was r«c< :nmended that perspective plans covering 10, 15 or 20

1. G.C. Moodio, Government organisation, economic develottmefil
one politics, in (.,C. Noodle (ed .), Government organ!sati on
rnj * it'onidc g.'Vg ornifnt. 1960, p. 175« Sec UNEGA, Economic
planning in Africa, in J.S. Uppol and L.R. Salkever (cds.),

rjc . 'rdboin- , : economic development. 1972, pp. 76-8
for typical plan objectives.

2. P.O0. Pratt, The administration of economic planning in a
newly independent state: the Tanzanian experience 1963-1966,
Joi-ni/ if Caxif oip. eillh Po.liticaJ Studies. 5. 1, 19°7, P-
39%



ye ', r3 It! or,'orrti<d in Ordcr tu cluril'y basic object jvo.s and pro
vide 1 broad framework for the more detailed medium-term plans

in Africa made a sustained attempt at such long-

lew countries
I'neir pur-

Annual plans too have been suggested.

term Plans.
pose 1s to systematically update the medium-term plan, to di-

vide it into specific annual segments for implementation, and

to link it to the annual budget.1 As both the uncertainties

associated with five vyear planning, and the need to make plan-
ning more operational became more apparent, advisers placed

increasing stress on such short-term plans.

As the early emphasis on plan formulation gave way to

increasing stress on plan implementation so more attention was

given to strengthening the project content of plans. It was

found that without we: 1-dcsig--' >roject memoranda planning re-

mained non-operational. Planners wore thus advised to improve

1 their work, and to prepare memoranda containing
general background about

the following sorts of information:
more detailed socio-economic data;

the country and the sector;
full Jjustifica-

the project to other projects;

relationship oi
duration of the project;

tion based on cost-benefit analysis;

phasing of operations; organizational aspects and financial

arrangements, etc.

Lxpcrionce also taught that while the 'accuracy of some
"original" forecast' we., important, it perhaps less impor-
tant than its prompt correction whenever developments indicated
;£ progress reporting and

inaccuracies. To this end systems

evaluation had to be established.
probl.m-id.ntific.tlcn and problem-solving.

Annual economic reports,

annual planning,
and timely corrective action all depended on accurate and punc-

1- on?cjt Chamberlain, Ofncit.. p. 1,5. and Hanson.

3. Chamberlain, on.cll1.. p. 157,



tual reporting from ministries, districts, projects and public

corporations.

Finally Governments were advised (and they did not need a

great deal of persuasion) that an important function of the

planning process was to expedite the flow of foreign aid. It

was pointed out that eaid flows through a multiplicity of

agencies, from a variety of sources, in so many different

forms, to so many different destinations’, that in order to

avoid ’'duplications, misuse or waste' a central agency was es-

sential. * Substantial expertise should therefore be built up
in order to understand ano keep abreast of changes in donor
interests and sensibilities and to utilise gainfully the comp-

licated procedures involved.~

To carry out these tasks - governments were advised - it

was necessary to create certain additional departments ar.l agen-

cies. A contr.il planning oil ice was the first .uni most urger t

requirement. Its role would be pivotal to the whole process.

Initially it would have to bear the burden of most of the work,
but it should aim eventually to have an overall-national and

coordinn irive role, leaving project preparation and sectoral pro-

gramming wO others. initially too it was necessary to employ

expatriates as planners, but with time the intention was that

local officers would replace them.

Following the establishment of a central planning office,
governments should proceed to set up planning units in the minis-
tries. They would have joint responsibility to, and act as a

link, aid h \fer, between the central planning office and the

ministries in which they were located. Their job would be to

consider, improve and add the economic aspects to projects iden-

tified in the divisions, and consolidate them into a sectoral

1. H . Robinson, Difficulties in central administration, in
Robinson, on.rit.. p. 27.
2. See 0.S. Knowles, Planning the receipt of aid, in Robinson,

op—»it., pp. fii ff.



programme. -hey would also take responsibility for negotiating

their ministries' proposals with th? central planners, and

monitor progress on project implementation.
Once planning units were under way, goveriuuont,r> were then

urged to turn tlieir attention to the appointment of provincial

planning officers or district development secretaries. Their

function would be to strengthen the planning capacity in the
district.., and take planning one step closer to the people. Their
wor]* would le similar to tiiat of the ministerial planning units,

jhat their Jjoint responsibility would be to the central
(and

except
planning office and to the provincial/district authorities

possibly political p-rty) and the projects and programmes to

wmcn Lhey would r .end would be those of their particular dis-

trict .
There were a number of other suggestions as wells for

example, a cabinet economic committee, a subcommittee of cabinet

consisting of those ministries closely concerned with develop-

ment; a national economic advisory board, set up to bring the

private sector into the pJaming process; a budget and planning

committee, consiuling ol die .w; L senior civJ I servants and re-

quired to reconcile differences arising during the preparation

of projecta and plans; departments of physical planning, dis-

trict development committees, village development committees,

etc.

tor ajl the advice on the tasks and machinery of planning,

diul on he policy, content aik tecliniqucs of planning, it soon

became clear that planning was not going to fulfil

;he number ol reasons which had been given in support

its great

oromise.
ol planning paled next to the number and variety of criticisms
which soon began to be heaped upon it. Prom one side it was

denounced on the basis that the market - for all its faults -

remained a far more effective instrument of economic develop-

men... According to Johnson, the co sequences of planning proved

to be a 'mish-mash of expensive inconsistencies and inefficien-

cies whose main effect is to keep an inordinately high proportion

of a scarce supply of educated talent immobilized in unproductive
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employment in the civil service'/ prom the ocpo-

control planners Jjudged the indicative and partial
'ane-

(but dlite)

site side,
planning in which most African governments engaged as an

tUema'’', as an attempted synthesis of the principles of plan-

ning with capitalist tenets and without legal backing.2

SO!"° Ci’itic* fo,,n<J tl*e sophisticated model building under-

taken by certain planners inappropriate in the circumstances of

poor countries. It was argued that errors arising from a

paucity of statistics and unreliable information would be com-

pounde, as they were threaded into models: *1.hmt can be said

for a forecast of the future based on data about the present
Objections were raised that

which are known to be inaccurate?'3
that sim-

models maced an exaggerated significance on capital;

pli.—>tic answers resulted, consequent upon the limited number of

that linear relations were assumed when non-

variables used;
and that economies were described

linearity was far more common;
in terms of aggregates when their dualistic or triplistic nature
required two or even three aggregates.4 The more advanced the
the less was it capable of in-

economic analysis, it was said,
'But the less developed the

corporating non-economio elements.
the more does the efficiency of planning depend on non-

vs

country,
economic factors'.

On the Other ban I, pragmalie .,nd incremental planning, be-

ginning rather modestly with the preparation of projects and

3. A.B. Va,.r,ton, Rfsolvln,, three-horn.,l nlnnnln,- dij.mn, ..

! E iillt s a d a E

5. Meier, on.clt.. p. 50.



at tempting to build on experience was also found deficient:

it lacked direction, it excluded important variables, it was

'ad hoc' or »shopping list« planning, etc.

Then there were the more detailed criticisms based on

experiences of the actual preparation and implementation of

planning. For example, Kamarck found the process of plan pre-

paration in various countries 'deprcssingly similar* : a team

ol foreign experts arrived, constructed a model of the economy

a.-d then departed before implementation began.
others requested

At that point,

some governments simply filed the plan away,

a new one, and most gave lip-service while paying little atten-

tion. Seers found the normal training of planners deficient

in its stress on pure economics when the requirements were

multidisciplinary.** Leys observed that the fixed period of

medium-teim plans - usually five years - was too short for
too long for others .l general ly inappropriate

Similarly the nature of the

some purposes,
to varying sectoral demands.J
plan document did not satisfy the divergent needs of its nu-

merous clients - political parties, citizens, 1legislatures,

foreign aid agencies. Stone found a high proportion of deve-

lopment plans were »non-functional' in that they did 'not in-

corporate the measures, organizations, procedures and other

elements essential to their implements ion'.4

Insufficient effort ha j been made to involve people

outside of government ministries in the preparation or to

1. Komarck, op.cit.. p. 265.

2. f. Seers, The prevalence of pseudo-planning, 1in Faber
25-6! ()™ p* 75; and Suers, on.cit.. pp.
3. C. Leys, A new conception of planning, in Faber and Seers
217.

'e » 2HiC.it. , p. 75; and Seers, op,.cit.. p.
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spread the contents widely among the populace.l Plans tend-

ed to be optimistic about the amount of aid forthcoming and
the time required for negotiating such assistsmee_2 They
have lacked detailed investment projects and failed to

stress the centrality of successful project implementation.”

The list could be continued. Caiden and Vildavsky

concluded that *n the final analysis planning failed because

the planners lacked two basic requisites. They lacked the

causal knowledge necessary to predict confidently that if

men, resources and institutions were mobilised and relaced

to one another in particular ways and at successive stages
in time certain results Would follow and definite objectives

woult. be achieved. .hey also 1lr ked the necessary power

(defined as the ability to make people act in different ways

than they otherwise would have) to transform their proposals

into reality. Ultimately, the planners have no* changed
their environment, as they set out to do, but have been
I'hoy h.ivww> displaced their own objectives;

swallowed by it.
their aim has become their

instead of dexelopment targets,

own survival.

Despite the general consensus that planning has not
there is far less agreement on what criteria to
The potential and actual

succeeded,
apply in assessing its impact.
correlation between planning and development remains uncer-

tain. The Sussex conference on the ‘crisis in planning'

revealed that the statistical base for evaluating the impact

of planning was weak and chat the indices for comparing

1. Ben—Amor and Clairmontt, op.cit.. pp. 494.5.

yeor propross report
c year deve Iopmont nlan.

I s+ n Sa ¢ o ° vy s
llnxu;xl tepublic of fanzalria, First Year progress’
on the iﬂ{)i('m"nf'.tinn . s A RX eS¢
pe 1t 2Nt ol (he r e
1905 . e tive vear developmer2s
Chege, Svstem: manss

L€y Ystem: management ¢ssy OFscit., p. 595.

Caiden and Wildavsky, op.cit., pp. 201-3 and 228



countries which plan with those which do not, or establish-
ing whether a country really did plen or not, or what consti-
tuted success, were undefined.l Roscnstein-Rodan concluded
after a detailed study that it was difficult to draw a spe-
cific conclusion as to the degree of success due to planning
and to other coincidental measures. Van Arkadie, in sug-
gesting five possible different sets of criteria, pointed out
that development may take generations, and thus the long-term
effects of initial plans cannot bo satisfactorily judged.

hvon jf 1liirgovs are not achieved, plans may still Imw con-
siderable impact, while mu.h growth may have taken place

5plan or no plan'.

Simply put, too much was expected of planning. It of-
fered too much and achieved 1little. Yet it is really deve-
lopment that; lias been disappointing and planning, Dbecause it

purported to offer a solution, attracted the blame.

The gquestion is whether the planning experience in
underdeveloped countries provides a case of unfulfilled
promise, or whether it has been a 'bureaucratic fantasy*
from the outset. Von Arkadie, arguing within the underdeve-

lopment and dependence framework, asserts:

hile the f brie of neo-colonialism remains un-
altered tht attempt .it planning can be 1little more
ilin bureaucratic fantasy. fhe area within which
the local government can move is so restricted and
the locus of real economic decision-making is so

1. Faber and Seers (1), op.cjt., p. 108.
2. Rosenstecin-Rodan, op.cit., pp. 14-15.
3. Van Arkadie, op.cjt., p. 90*



remote from tnc planning authority tliat the plan
of tiuch . government 1la like an ambitious cum-
paign strategy for an army of toy soldiers.1

Fhe notion of :fantasyl should however be qualified.
For there is something undoubtedly real about an activity
oi government which absorbs a good deal of energy and the
attention of some of the most able and highly qualified

civil servants, which mobilises substantial sums of capi-

tal, both external and domestic, and which then allocates

those resources into numerous projects, large and small,

in every sector of a broadening area of governmental acti-

vity. Lessons have been learnt too from +jie early mistakes

made, and planning in many countries has become more effi-

ciently organized, better informed and more appropriately

related to the circumstances in which it operates.

One moves, however, into the realm of the unreal when

planners assert and begi- to believe that the basic causes

oi poverty and und<r<leve loPminili can Yu removed through plan-

ning. For thifalse expectation of planning, the many ex-

patriate planning advisers - operating through multilateral

or bilateral agencies or as consultants, and often in stra-

tegically | ocated policy-making positions - must be held at

Least partly responsible. Planning gave the illusion that

development might flow from 'techniques', rendering unneces-

sary serious economic and social reforms.

I"'fanning also gave leaders an illusion of much greater

contro: over their economies. Yet, as Tanzania found in it.s

early experiences of planning, despite a rhetorical commitment

to socialism and a technical commitment to neutral policy

tools, the results achieved were capitalistic.2 To the extent

that economics are dominated by external interests, planning

e Mo DPe J08ﬁ>9e
2% Jsid,, p. 111.



remains a very restricted exercise and its apparently tOb-

jeclive science' ultimately serves foreign interests.

A third assumption of planning which proved to lack

foundation was its conception of the bureaucracy as the

main ‘agents of modernization’'. Western advisers saw the

senior civil service as the 'bearers of utionality' (con-

trastcd, for. eramplv, with the demagogi parochial politi-

cians) anc as the 'key to development'. As a result they

concentrated a great deal of attention on training and ad-

vising, and vetting the projects of, the bureaucracy. In
the event, the civil service has not played the anticipated

The bureaucracy has its own interests and those of
and plan-

role.
the beneficiary classes to attend to and protect;

ning and implementation of plans become subordinated to these

requirements.

vaa.den and Wildavsky have concluded that the tasks set

the planners were awesome and the demands too great. In com-

'planning is nothing less than the ability to
.t to yet ano-

menting that
control the future by current acts',2 they v

ther area of ""reality, and one which relate closely to

Lesotho's pi Lcament. For this assumption has been sustained

in which the governments concerned have very
let alone the future.

in circumstance
limited control over the present,

1. Alavi, op.il,., ,, 170.
2. Caitiun and v . w*ty, op.cit.. p. 201.
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CHAPTiiR II CASE STUDY - ADMINISTRATION OF PL'.NN1 T

BT LESOTHO

Chapter II consists of a case study describin the evolu-
tion of the machinery of planning, and the undertaking at
different stages of a number of planning tasks. The subject
matter which covers the decade from mi',-1965 to mid-1975 is

dealt with chronologically and divided into six periods.

Af will emerge from Chapter IV, the economic circumstances
in which planning operated were both circumscribed and harsh
beyond the norm of most African countries. In addition to the
paucity of resources, the deteriorating situation in the domes-
tic economy and comprehensive dependence on neigh 'uring South
Africa (all dealt with in Chapter IV), planners were also con-
fronted by donor dominance of the capital development programme.
From independence in 1966 until 1973/**» Lesotho was unable to
contribute to its own capital programme, requiring assistance
even for its recurrent budget, which had to be subjected to
foreign scrutiny. Being totally dependent on aid for all deve-
lopment projects placed the Government (and the planners) in an
extremely weak negotiating position, and encouraged a tendency
to accept offers irrespective of local priorities, and to adopt
procedures to suit the divergent demands of donors. Beyond the
complexities and delays involved in negotiation with donors,
Lesotho's planners were also faced with numerous administrative

obstacles and serious shortcomings in statistics and information.

By way of background to this case study, it is also neces-
sary to notc that the post-independence political history of
Lesotho has been unhappy and divisive. A highly politicized

population existing 'in an environment of object poverty and



negligible potential for satisfying popular expectations', the

Basotho have employed 'their energies in political battle'.l

The principal parties, the ruling Basutoland National Party

(which won 31 out of 60 seats in the 1965 pre-independence
but only 41,63% of the votes) and the more pan-

e .action,
a very conservative and

Africanist Basutoland Congress Party;

influential section of the Catholic Church; and the Monarchy,

dissatisfied with a purely constitutional role, have combined

to produce bitter political conflict. Serious crises occurred

just before independence, a few months thereafter, in 1970

after the defeated Basutoland National Party annulled the
and again in 1974 when opposition members

election results,
In these conditions

attacked a number of police stations.
the ruling party has had a continual struggle to retain con-

trol and gain legitimacy.

ABUS HMiiNT OF THd

TO_JUNE 196? : PRIOR TO THL
PIANNING orfTCg

.his period - from mid-1965 through independence in Octobe

19'6 until June 1907 - reveals a confused situation character!,

ed by unC ear and unsatisfactory divisions of responsibility,

extremely limited capacity to accomplish much in the way of
(most noticeably in the preparation of projects) and,

planning
(predominantly among expat-

towards the end, increasing debate
riate officials) about the role, functions and struct .re of the

proposed planning machinery. In April 1965 the Chacko Mission

1. rUF . Weisfelder, Power struggle in Lesotho, Africa Rcnort.

L r r -

south’, A



found a total lack of expertise and information available for
planning and identified economic and statistical support as ore
of the country's highest priority needs.l As late gg May 1967

the PS, Finance wrote:

In terms of economic planning and appraisal and
the related fields of coordinating external aid and
technical assistance, Lesotho is moribund. In rela-
tion to these matters there is a total lack of every
lanagemont function: Leadership, Planning, Organizo-
ion and Control. The present rudderless eituntiqgn
annot continue without serious damage to Lesotho's
image abroad and increasing chaos, confusion and stag-
nation at home.2

In the second half of 1965 a UN economist arrived in Maseru
to join the Economic Planning Unit. During his two-year term
he was assisted part of the time by a British adviser and part
by a UN associate expert. In his final report he wrote that

his assignment could not be described as a 'groat success', pri-

marily because of the 'almost complete lock of mochinerv ajut

information' relevant to planning. He also mentioned the 'dis-

tractions' attendant upon the attainment of independence and

arising from 'political difficulties'.®

Despite on extremely modest capital programme, the princi-
pal tasks which the OPDO would later perform — preparation of
plans, development estimates and projects and the coordination
of aid - were split among no less than five different agencies.
The Economic Planning Unit prepared a five-year plan for 1967-72
(representing 'the maximum demands of the Ministries ... uneva-
luated and unphased’) primarily as a basis for negotiation for
British aid; as well os the first domestically—produced

document analysing the economy and the potential role of plan-

1. Basutoland, Bechuanaland Protectorate and Swaziland, Report
of an economic and technical assistance mission (Chacko
Report), May-June 1965. p. 60.

2. Ministry of Finance Memorandum, Economic Planning and deve-
lopricnt and the coordination of external aid. 22/£/67 (re-
ferred to hereafter as the May 1967 Memorandum) .

3. B.L. (iilea, Ktnad report to the lovemmin:!)I <1 Ie.x.IL<$.
10/3/67, p. 11.

4. 1Ibid., p. 9.



ning.l At the commoncemt) . 196? it~ bore responsibility for
preparing a more satisfactory medium-term plan and the annual
development estimates. (in January of that year, both functions
came to an abrupt halt in the face of a proposed crash program-
me , mentioned below). The Unit was not, however, concerned with

coordinating aid.

Responsibility for foreign assistance, as also for imple-
menting development projects in certain areas, lay with the
Ministry of Economic Development, Commerce and Industry; this
Ministry, with a total middle- and senior-level staff of four,
dealt w2th commerce, trade, industry, tourism, labour and
foreign aid. It was judged a serloc weakness to combine, in
one office, executive responsibility for specific subjects with

a more general, coordinative and planning function.

In addition, the Ministry of Finance was involved through
its already closely working contact with the British Government,
its control over the recurrent budget, and the necessity for it

to step in and take over certain rajks such as project prepara-

tion.

On paper there was an Economic Committee of the Cabinet,
but this did not function. Finally, there existed, in accord-
nnce with the Constitution, and with the purpose of including

in the planning process a broader spectrum of opinion, a Nation-
al Planning Board, under the Chairmanship of the Minister of
Economic Development, Commerce and Industry. Article 1 of the
Board's Internal Regulations provided for a monibershi p comprising

three members appointed by the King, t' cc by the Minister ros-

1. Economic Planning Unit, The framework of the economic and
finaneinl policies of the Government of Basutoland. 19b7-
1972. 2/6/66.

2. See PS, Economic Develorment to Training, ED/DEV/16-25
15/6/66, which stated that the Unit was responsible only
for planning. It was concerned with aid only insofar as it
was necessary to ensure that it fitted into development plans.

3. A Cabinet Circular, CA/5 of 20/4/66, placed external aid
under this Ministry.

May ir*7 Memorandum.

5. Basutoland Order 1965 Constitution. Section 85 (i) and (ii);
and Lesotho Independence Order 19%. Section 90.



ponsible lor Innd, throu by auch oilier MIni.-ilor.M ;im the Prime

Minister miCht designate and three by such other organizations

representative of local government as might be designated by

the Prime Minister. Article 6 laid down its functions to

include advising on the goals, objectives and policies of deve-

lopment , on the formulation, supervision and execution of deve-

Jolament plane;, and on the coordination of technical assistance
and foreign aid.l1 The Board met regularly during the second

half of 1966 through till February 1967, but it did not meet
It discussed a wide range of deve-

ag.\in until December 1967.
land tenure, a deve-

lopmental subjects such as mining policy,

lopment plan, agro-ecology of Lesotho, tourism, preventive

medicine, industry, trade and the feasibility of establishing

an abattoir.'"

There was substantial confusion as to the division of
planning responsibilities between the Economic Planning Unit,

the Ministry of Economic Development, the Ministry of Finance

and tv >National Planning Board. For example, the Board's regu-

lations anti tjuc Constitution both placed responsibility for
preparing plans with the Board, whereas the Unit was given the

task in practice. There was disagreement between these two

agencies over whose Job it was to prepare the manpower require-

ments of the proposed five-year plon.” There was also lack of

clarity about their intended relations: at 0 meeting in Eecem-

b».r 1966 the Chairman of the Board said there was eno connection

whatsoever between the two bodies' and advised 'the Board to

carry out its tunctions as if the Economic Planning Unit did

not exist'. The members felt, however, that the two should be

brought into 0 closer functional relationship to avoid dupli-

cation of effort and waste of money.J Further, while the

Internal Regulations of the National Planning Board. 1966.

2. National Planning Board, Minutes of third meeting, 23/9/66,
fourth mooting, 15/12/66," sixth meeting 2/2/67 and seventh

meeting, 20/2/67.

3. Internal Hog,,laCions of the National Planning Board, on.
cit.. Article 6(a). m——————

4. National Planning Board, Minutes of seventh meeting, 20/2/67.

5. National Planning Board, Minutes of fourth meeting, 15/12/66.



Cabinet had Given the Ministry of Economic Development the task

of coordinating aid, the Economic Planning Unit was emphasising

the need for all aid to conform to Government policy and the

In its view this could -best be ensured by

development plan.
previously referring all requests for aid,
confusion is apparent in the preparation
The Unit

or offers of aid, to

the ERP. Further
of project memoranda and the development estimates.
but stopped in January 1967 because of

commenced preparation,
It was continued thereafter by

the 'crash programme' concept.

the Ministry of Economic Development, and as progress remained

the Ministry of Finance took over and completed the task

Slow,
which had

aoout halfway through the financial year.2 The CPO,
accepted Finance's initiative and

by then been established,
'very sketchy' and

congratulated it on product g memoranda from
'very raw* material.3

This unsatisfactory situation, together with an urgent plea

from Lesotho's Permanent Representative to the UN to establish
a committee to deal with foreign aid,4 resulted in the Cabinet

meeting of 15 November 1966 requesting Finance to prepare a

memorandum on planning and aid. Accordingly, 1ln December, that

Ministry presented a paper proposing a unified planning agency

under its own control, to include the Economic Planning Unit and

the foreign aid functions of the Ministry of Economic Develop-

(whiCh W°Uld becomo tho Ministry of Commerce, Industry and

"'CnL
it also recommended the reactivation of the Economic

Labour) .
Committee of the Cabinet,
Minister.

under the chairmanship of the Prime

In January 1967 'these proposals vanished behind a smoke-

screen of the Crash Programme';6 it was suggested that a

1. Draft, Development, policy. 1067-107?, p. 4.
2. Giles, Finnj renort ..., op.cit.. p. 4.

- CPO VoTi"1¢:, U" -1y from

4 Economic Development to Cabinet, EC/A1lD/1-2 6/12/66

6. May 1967 Memorandum.



national development corporation be established with extraordi-
narily wide powers of planning and implementation, in order to
execute a crash programme of development. Although the idea
was soon rejected in favour of a development corporation of a
more conventional nature, the short period of its consideration
saw all work in the Economic Planning Unit cease. During April
of that year, urgent discussion on the creation of a cpo recom-
menced. It is worth focusing on three topics which emerged
from the memoranda and correspondence on the subject; namely,
the reasons for the establishment of a cpo, the siting of the

proposed new agency, ano tht status of its director.

Reasons for the estnbl ishniam; of a planning office ocu-
listed

ment prepared by the Economic Planning Unit in June
a number of advantages of a plan as an alternative to a epiece-
meal public sector shopping list approach to economic develop-

ment *i

1) a plan can provide an estimate of the order of magnitude
of the effort required of capital and manpower;

2) without overall guidance, departments are apt to under-
take too little to promote a significant rate of growth
and not to look beyond the current year;

3) by allocating capital between sectors n plan can restrain
extravagances;

4) on annual review of performance ns compared with the plan,
encourages systematic thought and directs attention to
the principal restraints on growth;

5) potential donors of aid frequently enquire about the over-
all plan into which their contribution could fit.

The May iy6y Memorandum pointed to the need to prevent
chaos, confusion and stagnation at homo, ad the necessity of
providing machinery for overall direction .uid ton-le el decision-
making. Yet it was clear from the repeated stress on the need
to secure foreign assistance that aid was in fact the most
urgent and primary concern of the Government in establishing a

central planning agency.

1. The framework of economic and flnanci; 1 policies of the
government ,.., op.clt.. pp. 14-1,5.

2. May 1967 Memorandum, op.cit.



For example, the PS, Economic Development wrote to Cabinet
in May 1967 pointing out that 9 World Bank mission would be
arriving soon and that without a plan and a planning agencj
eour chances of loans will be very small'.l Finance's December
1966 Memorandum argued that economic development in Lesotho
would depend on attracting and using external aid, while point-
ing out that Lesotho was only one among many developing coun-
tries competing for limited resources: 'donor countries are
attaching ever increasing importance to the existence in the re-
ceiving country of adequate machinery for the effective use of
aid given'." Directly related, was the immediate need to in-
crease the capacity to prepare projects, most urgentdy sinc%

much of the British aid allocation threatened to be wasted.”

Siting of the CPO The two Ministries most closely concerned
were both keen to assume responsibility of the new agency.
Finance's December 1966 Memorandum argued strongly for placing
planning under the Ministry of Finance. It reasoned that in all
developing countries the pace of capital development was largely
determined by the degree of restraint imposed by r .-current bud-
get considerations. This was seen as consequent upon two fac-
tors: the extent to which recurrent costs arising from the im-
plementation of development schemes and projects can be absorbed
within the recurrent budget; and the extent to which it is pos-
sible to generate savings on current account as a source of
capital funds for development purposes. It poinled out, further,
that a strict distinction between recurrent services and capital
development could be maintained only at 1lthe risk of financial
chaos and development stagnation' and that economic planning
should be vitally concerned with both the capital and recurrent
sides of government expenditure. It concluded therefore that

finanee and planning must be the responsibility of one portfolio

1. Economic Development to Cabinet, EC/DKV/1l 9/5/62.
2. December Memorandum, &D.ci t.

3. Sec, for example, Economic Development to !Timc Minister,
EC/DEV/2 25/5/617.



and that this must fall under the Ministry of Finance.l

The Ministry of Economic Development opposed this proposal;
at first on the basis that no such drastic reshuffle had been
called for by the Cabinet, and that the UN representative's re-
quest could be met by establishing a Committee on External Aid
consisting of the Minister of Economic Development, the PS to
the Prime Minister, the PS, Economic Development and the Head of
the Economic Planning Unit.2 Later the PS, Economic Develop-
ment argued that it is 'generally agreed' that planning and im-
plementation 'should be closely connected', preferably in one

ministry.

The PS, Finance replied that this would be 'nothing short
of disastrous. I cannot stress too strongly that all the world
authorities on the subje t of planning organisation are adamant
that the planning body must be a separate organisation and not
have responsibility for any other subject'.4 He had also come
round to the view that if the decision remained «a matter of
choosing between two Ministers', this would 'bedevil the whole
thing', and argued (quoting W. Arthur Lewis at length) the case
for placing the Planning Office under the Prime Minister: 'the
imposition of a centrally determined pattern upon all the Minis-
tries required that the Minister responsible for planning must
be superior to other Ministers. Unless the Prime Minister backs

the Planning Agency, achievement of its goals is impossible’'.

The compilers of the May 196? Memorandum decided to make no
definite recommendation on this to Cabinet, merely stressing

that it must be a separate organization with its own staff and

offices. The Cabinet then took the decision - which accords

with the most common practice - of placing the CIO under the

December 1966 Memorandum, op.cit.

PS, Economic Development to Cabinet, EC/AlD/1-2 6/12/66.

1
2
3. PS, Economic Development to Cabinet, EC/DEV/J 9/5/°7»
U PS, Finance to Cabinet, FIN/DEV/C 15-L7 23/5/*7«

5

Ibid.



Prime Minister.

Despite the view that the planning
there ap-

Status of the Director
agency would require strong backing to be effective,

peared to be general acceptance that the Director's status

snould not differ from that of any head of department, that is,

it would appear that the status of the Minister

under a PS;
was considered

rather than tnat of the Director,

responsible,
the person who had been identified for the

relevant. Further,
post was the PS, Economic Development,
let him retain that position at the same time as directing the

and it was intended to

new Planning Office.

PSTAPLISHM ANT OF THf CENTRAL

*

2. JUND 1?07_TO OCTOB1% 1968
PLANNING OFPTCF.

On 12 Jane 196? the Secretary tc Cabinet submitted a diaft

oiroul.tr fio the PS, Finance and PS, Economic Development for

comment; and on 15 June - with a number of issues still un-

settled- the Central Planning Office was set up.
all foreign a i

Despite the

availability of only three trained economists,

two on the point of leaving the country, the Office was given

responsibility for a full range of planning tasks:
coordination and evaluation of develop-
and coordinator

'development

planning, preparation,

ment projects, control of their implementation,

of al l external aid and technical assistance'
in the light of the

Its primary tasli

was 'to construct an economic plan
and see that it was carried

Government's declared objectives,
was to be head.,

It was placed under the Prime Minister,
and staffed 03 follows:

out'.
by on expatriate,

_royernr.ent Gazette Extraordinary. No. 24 of 8/7/67.



Director of Pinnning

Chief Economist Principal Assistant Secretary

2 Economists 2 Assistant Secretaries

2 Planning Officers Supporting Executive and Clerical
Staff

The professional staff was to handle all planning, project analy-
sis and evaluation, implementation and control. The administra-
tive staff was to take responsibility for the administration of
the Office and the administrative coordination of aid and tech-
nical assistance. The circular also established a Cabinet Eco-
nomic Planning Committee, and stated that further information on
inter-ministerial working committees and the National Planning

Board would follow.
Machinery

CPO There were a number of obstacles hindering the transla-
tion of this circular into an operational planning office, and
the first yoar-ond-a-half saw disappointingly slow progress. i'o
begin with, there were certain questions not finalised; for
example, the number and membership of the working parties and

the relationship of the National Planning Board to the Planning
Office." Further, the fact that the Director of the new agency
remained PS of a separate operational ministry was seen as creat-
ing on *impossible * situation which would ’seriously weaken the
effectiveness of the CPO*.2 The staffing position was both un-
satisfactory and unpromising. The Director Jiad been appointed,
as had the Chief Economist and one of the Economists, but only
for a few months after the Office was set up; the two Planning
Officers’ posts wore vacant as was that of tie Principal Assis-
tant Secretary. Mr E.T. Manore, who was transferred from
Commerce and Industry to toko up one of the posts of Assistant
Secretary, was the only Mosotho in the Office; and it was
thought unlikely that Zrwrx ’'material of the right qualityl would
be found to fill the two planning officers’ posts and that of

1. Cabinet to PS, Economic Development, CA/DEV/5 15/6/67.
2. PS, F’'nance to Cabinet FIN 'DEV/C.15 23/6/67.



the other Assistant Secretary.

Thus two months after Its establishment , the CPO was des-
cribed as existing 'still on paper*;" four months after, the
planning machinery still had *to learn to work in practice* and
the organization thereof was proceeding *very slowiy*; and a
year after, it continued to be described as 'weakl anci its
staffing as 'inadequate'.4 The staffing situation remained
poor until well into 1968; the two UN economists who departed
were replaced by one. The Office received no cooperation when
it asked Government to pay for the return trip of 0 junior plan-
ning officer who had completed a Master's Degree in Canada,
causing the Director to complnl" of 'inflexible, primitive
methods of recruitment'.3 Eventually assistance had to be ob-
tained from a donor to pay the costs, as Finance reiused a re-
quest to use its own travel vote.® During 1948, with the re-
cruitment of Messrs. Rnkhetla, Thahane ana Moitse, the Office's

capacity increased, as did the strength of the local contingent.

Accommodation (in a small house in the King's garden) was inade-
quate.7 After a number of letters and reminders," at a meeting of

Cabinet, Finance and CPO it was agreed to provide new accommodation.

1. 1Ibid.

2. Giles, Final rerort ., op.cit., p. 1.

3. C.P. van Ryu, First report, CPO, 23/1I0/67, pp. 19 and -O0.

4. s. fan. An annotated outline of ihe first five-year develop-
ent plan of Lesotho, 1948 * p* 39,

5. CPO to Cabinet CPO/ONC/5/1 26/9A>7

6. CPO to Finance,CPO/ORG/127/5/68.

7. Van Ryn, op. clt., p. 20.

8. CPO to Finance,CPO/ORG/121/7/6?; CPO to Finance, CPO/ORG/1l

28/7/67; CPO to Finance, CPO/ORG/1-50 28/9/0%-«



Without consulting the Planning Office, however, this project

was replaced by another, and CPO wrote to Cabinet asking 'who
changed these projects and on whose authority'. Despite a

reminder six weeks later,2 no reply was received.

September 1967 Circular In September 19(7 the Planning

Office (having received comments on an earlier draft) issued

a Circular containing a detailed description of the intended

planning machinery.

On top was the Cabinet, which would be responsible for
all final decisions, but would normally only consider econo-
mic matters on the recommendation of the Cabinet Economic
Planning Committee.

The Cabinet Economic Planning Committee would make deci-
sions or recommendations to Cabinet on matter” referred to it

by Cabinet and on proposals submitted by CPO. It could re.er
matters requiring study direct to the Working Parties. “ts
full members were the Prime Minister, Minister of Finance,
Commerce and Industry, PS, Agriculture, PS, Works, Director

of Planning, and Managing Director of LNDC.

CPO's role was stated to be: to receive proposals from
the Working Parties for submission with comments on overall
implications to the Cabinet Economic Planning Committee, to
initiate and conduct studies of general economic problems, and
make recommendations to the Cabinet Economic Planning Committee

Five Working Parties were to prepare detailed Proposals
for projects in their own fields for submission to the CPU.Ike
Working Parties designated were: A - agriculture and livestock
B - manufacturing, cottage industries, commerce, manpower,
mining, credit; C - transport, communications, construction,
works, water, electricity; D - education, training, health,
social services; £ - police,”prisons, administration (includ-
ing district administration).

The most notable aspect of the document was that the CPO had re
duced its own role considerably to that of a somewhat passive
link between the Working Parties and the Cabinet Economic Man-
ning Committee. The latter could refer matters directly to

the Working Parties without consulting the CPO, and there was

no mention of preparing development, plans, coordinating aid,

1. CPO to Cabinet, CPO/DEV/78 13/10/67¢

2. CPO to Finance, CPO/OHG/1 29/11/67%*

3. CPO Circular Ko. 67/1 11/7/67? and, for example, Cabinet
to CPO, CA/DEV/5 25/9/67*

4. CPO Circular Notice No. 67/1 (Revised), 28/9/6? *



etc. Further, the document failed to make any mention of the
National Planning Board (as had been promised in the Juno

circular).

Working Parties The idea behind their establishment was to
fully utilise the expertise of the technical people available *#
for the purpose of preparing detailed proposals 'on the ground'.
It was hoped that they would ploy an educative role in making
departments development- and aid-minded; and have an 'effect

on the thinking and attitudes of those who propose and make de-
cisions *.

Some of the Working Parties did commence meeting. For exam-
ple, at the first meeting of Working Party C. discussion centred
on the purpose of the Working Party, on the development esti-
mates and a proposed plan for 1968-1972 and on Works' plans for
electricity, roads, water, sewerage, training, manpower and
appropriate education;4 while the fourth meeting of Working

Party

D dealt with community development and agriculture, and the prob-
lem of whether community development efforts in water supplies

overlapped the responsibilities of Works.

There were, nowever, numerous obstacles hindering their

effective contribution to planning. lor example,

1) Representatives from the Ministry of Education complained
that the functions outlined by CPO for their Working ./arty
were already being implemented by the Standing Committee o
the Central Advisory Board of Education.

») According to the Establishments Office, which attended Party
E, members had insufficient guidance as to the form required
or the details necessary for preparing projects, nor how to

Giles, Final report ., op.cit., p. 1.

2. Circular Notice No. 67/1 (Revised), 28/9/6/.

3. CPO to Finance, CPO/HUDG/89 27/9/62¢

/«. Working PartyC, Minutes of first mooting, PH/H/P?.
5. Working PartyD, Minutes of fourth meeting, 22/10/67?.
6. Working PartyD, Minutes of fifth meeting, 12/1/68.



rel.'ite projects to other projects, and were capable of pre-
paring only e¢the vaguest outliies*. Further, they were too
large to accomplish the function required of them.*

3) Members were senior officers, heavily burdened with adminis-
trative, technical and other tasks not closely related to
planning, and they lacked supporting staff able to assist
in preparing projects.

4) The Ministry of Finance, Commerce and Industry did not co-
operate. Working Party B, which should have been convened
by Commerce and Industry, did not meet, despite numerous re-
minders from CPO (’'which received neither acknowledgement

nor reply').l

5) It hid been considered unnecessary to establish a special
Working Party on Finance, which it was felt could be ade-
quately covered by Finance attending all meetings. However,
it failed to attend any meetings, or, at most, fewer 'than
10 per cent’ .3

The system ultimately ground to a halt, having produced
little in the way of projects or sectoral programmes. The CPO
received no support in its attempt to make the system work, and
thus senior officers devoted their attention to what were deemed

other more pressing tasks.

National Planning Board As mentioned above, the Board was
overlooked in the September 196? circular, and it was obviously
a foundering agency. It failed to meet between February and
December 1967, and at the December mooting, its members complain-
ed that it had no defined lines of communication to other plan-
ning agencies, and that it was being totally ignored: ..
since its establishment the Board has made many varied recommen-
dations to Government or Ca?inet which have hitherto not provok-
ea the slightest response’. These sentiments were conveyed to
the Prime Minister,’ end repeated at the Board's ninth and last
meeting.” The pre-independence Chocko Mission had foreseen that
some of the functions given the Board in the Constitution would
clash with those of the CPO when established; and this indeed

1 Establishmenta to CPO, iST/hTM/DEV 15/8/68.

2 CPO to Finance, Commerce and Industry, CPO/DEV/1 27/5/68.

3 CPO to Finance, CPO/DEV/67 16/I0/67.

4. National Planning Board, Minutes of eighth meeting, 19/12/67.
5 Chairman, NBP to Prime Minister, CPO/NBP 24/4/68.

6. National Planning Board, Minutes of ninthmooting, 24/4/68.

7 Chncko Report, op.cit., p. 60.



occurred. Since the Board comprised the only institutional
link between Government and private interests, its demise ended

any involvement of Iho private sector in planning.

Programming Units Although those were first suggested by

Ton (see below), there were in fact already tiro embryo units in
operation; there was a UN agricultural economist in Agriculture
and a UNUSCO educational planner in Education.” 1In December

1967 the PS, Agriculture requested the creation of a post of
Planner because his Ministry was '‘weak in the field of coordinat-
ed, detailed planning¥*. The CPO originally opposed this, argu-
ing that the Working Party on Agriculture, the Principal Assist-
ant Secretary, Agriculture, and the CPO itself would cover agri-
cultural planning adequately.2 After some discussions, the
Planning Office accepted the idea of a Planning Unit in Agricul-
ture *to coordinate the forward planning* of the Ministry and
'liaise with the CPO*. However, when it came to detailing the
Unit's terms of reference, the CPO approach was very restrictiveld
This is surprising in view of the Office's later support for

such units, but possibly at this early stage it feared that by
sharing some responsibilities it might dissipate the .ittle in-

fluence it had thus far been able to muster.

Relation?- with Finance Further, the Office's relations with

its senior partner, the Ministry of Finance, <«e.i'e proving trouble-
some. CPO found Finance too dominant and too quick to take over
planning tasks; while Finance judged the Office as still incap-
able of carrying out the responsibilities entrusted it. Not

only did Finance prepare the estimates for 1967/8, bu.c it also
reallocated projects in the supplementary estimates without con-

sulting; the Planning Office."' CPO responded angrily that it

1. See e.g. Finance to Cabinet, FIN/DKV/C.15 23/6/67* CPO to
Education, CPO/WPD/31/8/67 and Education to CPO, 1/'i/GB.

CPO to Establishments, CPO/AGRIC/1 22/12/67.
CPO to Agriculture, CPO/AID/2/4 18/1/68.

CPO to Agriculture, CPO/AGR 27/2/68.

Finance to CPO, FIN/DEV/C.7 30/8/67.

ua & W N



could not see how it was to supervise projects, when it did not

even know which projects had been approved/ Finance also sent

out the call circular for capital estimates and project memo-

randa for 1968/9 which laid down the following procedures:

3)
is*atisfactor*“fo*financiallcontrol”® “formation
M
5) K 7
Z eprovlslo®of # . r * P*re thc -"d »V«e-
Finally, the format required that all project memoranda be sign-

ed by the initiating ministry, the executive ministry, PS, Fi-
In practice, as soon as

nance, and the Director of Planning.2

the departments experienced delay in obtaining responses from

the C, 0, Finance advised them to consult it/

¢l 1968/9, CPO played a more active role In the preparation

of the capital estimate., hat final responsibility for the es-

timates lay with Finance, a, also with the guideline document,

used for negotiation with the British.'' Furthermore, conflict-

ing requests from the two Offices were being received by the High

Commission. It is clear too from the tone of some of the cor-

respondence between the two, and from the conclusions of vi.lt-

tng experts that the discordant relations between them was
1. CPO to Finance, CPO/DhV/2 1/9/62.

2' ments*''FIN/SST/J/14# M ? 2 " 7 *x° pg” »«=*-' »f Depart-

3. See Finance to CPO, FIN/fST/4/1 11/8/67.

l r

5. CPO to Jlritiah High CommiMRion,

1968/1969,

CPO/DAV/tiy-1? TIti/o/GU.



Impcdiig the new planning procedures.1

Ta sks

In this period the Office suffered because it had no plan and
no coherent policy framework within which to work. One adviser
commented that it was 'rather like a taxi with a driver who has
not been told where to go*.%' Furthermore, it was not being
consulted on, or informed of, major policy decisions. It was
left in the dark over questions of housing policy, tax reform,
South African aid, diamond diggers and the Oxbow scheme,3 and
it had to read in the Lesotho Times of an education policy de-
cision on automatic promotion of pupils.4 In addition, depart-
ments were not responding readily to its foreign aid role. For
example, the agreement with the Peace Corps was negotiated by
the PS in the Prime Minister's Office and the Prime Minister's
Private Secretary was appointed liaison officer with the Peace
Corps. Again, the CPO knew of this only through reading the

newspaper.5

Development estimates and project preparation As 1is clear
from its relations with Finance (noted above), the Offieo faced
considerable problems in carrying out these tasks. In the first
financial year of its existence, Finance carried out the work,
to which CPO fcquiesced.” The following year, in June 1908,

CPO sent out a circular for the 1969/70 estimates, stating that
projects would be accepted until mid—July.7 This met with no
response, and the deadline was extended, again without response.

The Officewas therefore obliged to send out a second circular

1. G. Oka-Orewn, Report on certain aspects oftheorganization
framework for development in Lesotho, 19b9, p. 4.

Giles, Flnai report ..., op¢cll.. p. 3.

CPO toFinance, CPO/BUDO/89 27/9/67.

CPO toFinance, JWB/AFL 28/9/67?.

Ibid.

CPO toFinance, CPO/L'LV/2 1/8/67.
CPO/Circular Notice/l, CPO/DEV/90-10 17/6/68.
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setting yet a third deadline,” which elicited indifferent reac-

tion.

Foreign tid coordination Although the June 3967? circular
establishing the CPO (and the relevant Government Gazette)2 had
placed responsibility for coordinating aid with the Planning
Office, departments continued to seek and secure aid without
reference to it: for example, Agriculture was negotiating with
Canada, Health with UNICJiF and the University with Canada.” To
formally re-emphasise this role of Planning, standing instruc-
tions on the coordination of aid and technical assistance were
issued with the approval and signature of the Prime Minister.

Article 2 reade

To ensure proper coordination, Ministries anti
Agencies of Government shall not initiate or negotiate
foreign aid with foreign aid agencies, except with
regard to matters of technical detail and feasibility.
Discussion of all development projects and technical
assistance programmes shall only be held under the
auspices of the Central Planning Office.

The CPO was also given full responsibility for evaluating all
requests ior aid, assisting ministries in preparing documenta-
tion, ensuring conformity with the regulations of donors, ob-
taining information on sources of aid, reviewing and adjusting

priorities according to development plans, and evaluating an-

nually all aid programmes and projects.”?

Yet despite the Prime Minister's authorization, ministries
carried on os ii the circular did not. exist. Some examples of

this were provided by Agriculture bypassing CPO and negotiating

1. CPO/Circular Notice/2 Ref. CPO/DEV/pO 29/8/68.
2. Government Gazette Extraordinary. No. 2b, pp.cit.

3. Ci'O to Agriculture, UC/AID/17-133 11/10/6?; CPO to UNDP,
CPO/AID/2/8 13/12/67; CPO to External, CPO/AID/? 21/12/67.

4* Kingdom of Lesotho, Standing instruction on coordination
and control of foreign aid; to be read with Circular Stand-
ing Instruction No. 1, Distribution C, CFO/AID/1 19/12/67.



with a donor;l1 education bypansing it and dealing directly
with Cabinet;2 and External Affairs inviting Austrian surveyors
to advise on road building, when CPO had already requested
Italian advisers on the same subject.3 There were numerous
other illustrations too; and the CPO admitted that for at 1least
a year after the circular was issued it lacked the staff to give

the matter any serious attention.

Outline for a first plan From December 1947 to January 1968,
Mr Stephen Tan visited Lesotho and prepared an annotated out-
line for a first five-year plan. He identified as the major
problems confronting Lesotho, lack of agricultural productivity,
severe soil erosion, paucity of industrial activity, heavy de-
pendence on foreign budgetary aid, and serious inadequacies in
public administration. The document is significant not only
because of the outline provided for a medium-term plan, but aiso
for its analysis of the administration and of the planning machi-
nery in Lesotho. He noted, inter alia, the inadequate operation
of the National Planning Board, the lengthy intervals between
meetings of the Committee of PSs, the failure of the Interdepart-
mental Committee on Community Development to meet at all, and
the ineffectiveness of District Development Committees. Provid-
ing an early example of a foreign adviser attempting to streng-
then the planners' case, he pointed to the error ol not appre-
ciating that planning had to be a function of the administration
as a whole. Ho recommended that, first, the status of the Plan-
ning Office enould be raised so as to have easy access to poli-
tical authorities and to facilitate negotiations with government
departments; second, that there should be a staff of four eco-
nomists, each attached to a local counterpart, each pair to form
a 'task forcel responsible for specific subjects; third, that
iat leantl in Agriculture and lperhaps aiso' in Works, programme

units should be set up at a high administrative level; and

CPO to Agriculture, CPO/AGR/1 29/2/68.
CPO to Education, CPO/AJD/2/8-5218/4/68.
CPO to External, CPO/AID/12-13 J7/5/68.
4e CPO to British High Commission, JETIM/AFL1/5/68.



fourth, that a Budgetary Coordination Committee should be estab-

lished to consider and reconcile development and recurrent es-

timates.”*

In summary, this first oeriod saw a very limited advance
in the establishment of the planning machinery <r in the tasks
of planning. The CPO's staffing position improved, notably in
localising some of the posts, and the Office took greater res-
ponsibility for the preparation of the capital estimates and
projects. However, it received little cooperation from the
ministries who were unwilling to surrender any of their autonomy,
least of all in the areaof aid. Its relations with Finance
whose influence it couldnot match and from which it received no
support were unsatisfactory. Variouo parts of the supporting
planning machinery, namely the Cabinet Economic Planning Commit-
tee, the National Planning Board and the Working Parties were
either non-operative or functioning unproductively. The Planning
Office thus had receivedan early lesson that it was not as cen-
tral to Cabinet interestasthe fanfare with which it had been
established had suggested it might be. It nod learned too that
formal government instructions, even signed by the Prime Minis-

ter, did not automatically confer effective authority.

3. QCfOBEP - NOVEMBER 1968 : THE DEPARTMENT OF PLANNING AND
DEVELOPMENT

The Cabinet had clearly not yet fiim liso<l Its policy on the
CPO, for among the various agencies which the Jones Reorganiza-
tion Commission was required to investigate, was the Planning
Office.2 Finance was also dissatisfied with the ability of the
Office to prepare projects satisfactorily and timcously. Appa-
rently Cabinet, Finance and the Reorganisation Commission decided
to reconstruct the CPO along difierent lines. The CPO itself

was not consulted.

1. Ibid., pp. 7, 17, and 35-6.

2. Cabinet Circular Notices No. 10 of 1908, 4/6/68, and No. 16
of 1968, 15/7/68.

3. See e.g. CPO to Establishments, CPO/ORG/1-94 5/9/68.



On 2'/ September 1968 n circular oatabl ishod the Department
of* piarmiiif; and Development, <*HM from 1 October, to toldaco tin
former CPO which was now considered to have e¢ceased to exist'Z
The Department (which was to remain under the Prime Minister)

was to be subdivided into three subdepartmentsi

1) The Development Office, to be headed by a Development Secre-
tary (1T British citizen, transferred from Finance), to be

responsible for producing a plan, coordinating Pid« imple-
menting the plan and providing administrative services,

2) The Office of the Economic Adviser (to be manned by the
previous Director of tnc CPO), which was to be responsible
for an annual economic review, for economic advice on policy
ana plans and for research.

3) The Bureau of Statistics wnich was to move into the Depart-
ment, although retaining its administrative arrangements

and accommodation.

The experiment failed. Among the principal factors account-
ing for this was that the new structure had been imposed on the
CPO without consulting it. The former Director read about the
change in Koer.n News, and had no idea of what it meant in terms
of his status and role.3 Lack of clarity as to who was head of
the Office - the Development Secretary or the Economic Adviser
- caused additional problems. Further, the local officers
in the CPO had their own ideas about restructuring the Office,
among which was that it was time to localise the Director’s
post. There was a background of resistance to the idea of in-
cluding British personnel in the Office, let alone permitting
one to head it. As one of the local officers had written earlier:
»... because of our former colonial-metropolitan ties with Bri-
tain, a person from Britain may already come here with certain
prejudices or preconceptions; moreover the UK is not a country

of planners’ .* This strong resistance accentuated personal dif-

1. Establishment Circular Notice No. 26 cf 1968, 27/9/68, ’'Direc-
tions for the organization of the Department of Planning and

Development’.
2. Cabinet Circular Notice No. 30 of 1968, CA/ADMIN/1 0/10/68.

3. CPO to I-rime Minister, CPO/P/2068 30/10/68; KocnaJdlews ,
29/10/68, p. 3; and CPO to Finance, CPO/DEV/111/12/68.

k. CPO, Staffing position in the CPO, 10/x1/67; CPO, Is there
a case for 3 Project Officer from ODM?, 10/n/67.



ferences and after six weeks the Development Secretary resigned
and returned to Finance. The pointedly aggressive response of
the local officers had effectively thwarued the functioning of
the new structure, but it left the Planning Office 1in a state

of disarray, aggravating 1its uncertain situation in the adminis-

tration.

4. NOViliDKU 1068 - MID-1971 : CHANGING STUUCTUKL AND THh

FIRST PLAN

The most frequently quoted phrase from the First Plan, pro-
duced in this period, was tha+ it was Ilpreparatory and to a large
extent an exploratory plan'.l The description 1lpreparatory* and
'exploratory* also seem appropriate to the broader evolution of
planning in this period. Although the structure of the Depart-
ment was not formally altered until June 1970, in practice the
Office reverted to the procedures and structure of the former
CPO, although it was now effectively headed by a local officer.
There was considerable debate about the planning machinery and a
number of efforts were made to strengthen it through Planning
Units, the Development Operations C ve, <>c., and through
instituting new procedures - for c . progress reporting

and technical , slstancu reviews.

Reports

A number of reports and proposals aimed a ¢ tren- thening
the position of the planners and increasing their capacity to
carry out the tasks given thorn, were produced, principally in
the earlier half of this period. fiicae consisted moat notab Iv
of a aeries of progress reports by a UN adviser, Ur A.A. ha/nris,
a report by on Economic Commission for Africa consultant, Mr G
Oka-Orewa, and a couple of papers by the CPO staff. It is worth
mentioning briefly the major points of these documents, on which

there was a remarkable degree of agreement.

1. Kingdom of Lesotho, Iesotho first five-year development plan
197d/71-1974/75 (referred to hereafter as the First Plan),
1970, p. 19.



4)

1.

2)

The CPO should be re-cstablir.hed, and the Donnrtment of Plan-

ning and Development and the post of Economic Adviser both
abolished. The autonomy of the Bureau of Statistics should
be restored to prevent 1ts merger with the CPO distorting its

A

functions.

The CPO should remain under the Prime Minister. 1In view of
the important role which planning has to play in the activi-
ties of governments ... it 1s but reasonable' that it should

be close to him to acquaint him with economic trends in the
country'.2

The Director of Planning should be a local officer with an
intimate knowledge of local social and economic conditions,
able to build on his experience (which would be lost to the
country were an expatriate to hold the post) and ensure
econtinuity and increasing efficiency'.3

The status of the Director must be raised to that of a PS, in
order to provide him with ensv access to political authori-
ties, particularly the Prime Minister, and to enhance the
authority, of the Office and so strengthen its coordinotive
capacity.

Planning Units should be established to replace the ineffect-
ive Working Parties. Their task would be to improve project
preparation, 1integrate proposals from departments of the mi-
nistry into sectoral programmes and to act as the main chan-
nel of communication between the CPO and the ministries.
While members of such Units were to be on the staff of their
ministries the Director of Planning should be responsible
for their professional competence.d

The private sector should be involved in planning, since the
existing communication gap made it 1impossible for Government
to appreciate the manpower and infrastructure needs of that

sector, and for non-governmental bodies, charitable or com-

mercial, to comprehend the Government's plans.

A \A. Lazaris , Second report, 20/H/d*}, p. t; A.A. La/aria,
First deport, 12/12/78, p. 3; and CIDO, don ,titut tonnl, 1l<s
M i and ndmini »tra tjve frame for nolicy decision on planning
and economic dcved opr.ent (undatod, but from second half of

Oka-Orewn, on.cit., p. 3; CPOO, ConstItu tjonnI . Tera l and
administ rative frame ..., op.cit., ppl 2, 3, and 6; also
Tan, op.cit., p. 7e

CPDO, Constitutional, 1leral and admini ;trat ive frame ..., op.
cit., p. 4; Lazaris, First report, op.cit., p. 3; and Oka-
Orowa, on.cit., p. 8.

Ibid.; A,A. Lazaris, Final ieport , July 1971. P. 4; CPDO,
Constitutional, 1legal and administrative frame ..., op.cit.,
pp.- 4 and 5%

Ibid., pp. 7, 8 and 11; Oka-Orowa, op.cit., p. 6.

Ivid ., pp. 9 and 10; CPDO, Constitutional, legal and adminis-

trative frame..., op.cit.. pp. 6 and 7.



7) The professional staff needed substantial strengthening
since the Office was barely coping with the constantly
growing pressure of work, let alone 1improving on 1its capa-
bilities.” The CPO proposed a professional staff of fif-
teen: a Director, a geographer, a cartographer, a documen-
talist, a lecturer, an agronomist, six economists/planning
officers, and one Principal Assistant Secretary and two
Assistant Secretaries for coordination of aid and adminis-
tration.2

8) The supporting staff was also in need of urgent improvement,
since the registry system, the classification and storing
of reports, documents and correspondence and the 1lack of _
typing capacity were all retarding the work of the Office.

9) The districts should bo included in the planning process so
as Lo channel communication from the wvillages to the Plan-
ning Office, to broaden the source of identification of now
ideas and facilitate implementation of projects.*

10) Relations between the Planning Office and Finance (which
one report described as 'discouragingl and another as the
source of 'difficulties and misunderstandings') ) were 1in
need of amelioration. One of the principal recommendations
was the setting up of a Budget and Economic Planning Com-
mittee, to consist of the Secretary to Cabinet (Chairman),

PS, Finance, PS, Agriculture, PS, Works and Director of
Planning to examine recurrent expenditure and development
proposals on their merits and in relation to each other.”

A few other points, though raised not more than one paper,

are of relevance:

a) CPO must encourage the establishment of a Planning Unit in
Interior 1in order to prepare a national plan for community

1. A .A. Laznris, Fourth renort, 8/7/69, p. 2; and A.A. Lazaris,
Fifth idMlorr; , '}/10/Cj9, pp» ~>Ts

2. CPDO, Frripn"., I f"r governmental orgnniration, Central 3lan-
nin.r and D.velopnent office (undated , about 1968 or 19£>9),
Appendix; also Oko-Orewa, op.cit. 7 e

3. CPDO, Prono .-Os for governmentnl J'ill/fation ..., op.cit.,
Appendix; ivtzarls, Fina 1 report, op.cit., p. 6.

4. CPDO, Constitutional, 1legal and adminiBlmr tivefit Iseex»oP'cit.,
pp. 10-11; Oka-Orewa, op.cit ., pp. 12-13; A.A. azaris,
Profre; s report (Mnrch-July 1970,1, of*.cit.; zaris , Fifth
report, op.cit., p. 9; and also CPDO, District Development
Qaiiindi i1 3> (undoI.ed, produced dining 1Ilil 1 period for com—
mi snion on district administration).

5. Oka-Orewa, op.cit., p. 12; A.A. 1l%izoris, fhinl Icport,
26/4/69, p. 6.
6. CPDO, Con.stitntionn L. 1"gol and administrative frame ..., oikcit.,

pp. 2-3! Laznris , fhird rnort, op.cit., p. 6; Oka-Orewa,
on.cit.. p. 4; also Tan, op.cit., pp. 35-6.



development to be included 1in the national plan.l

b) Non-governmental organizations should be involved in the
planning process since there 1s a tendency for them to em-
bark, without consultation with CPO or Finance, on relief

projects which Government 1is expected to take over.

c) A manpower planner for the private and public sectors was
urgently required. *

d) There was a total lack of research 1into socio-economic

questions.

e) The collection, wutilisation and evaluation of foreign ex-
perts ' reports required improvement .

Machinery

Professional staff The period saw an advance 1in terms of

the localisation of the staff. From December 1968, the Office
came under the Directorship of a Mosotho, at first 1in on acting
capacity, later officially. Furthermore, it was Jjoined by a
number of young graduates from the University. However, it 1lost
two of its relatively more experienced officers, Mr Moitse in

July 1969 and Mr Monore in March 1970 both of whom were promot-

ed to oilier departments. By mid-1971 there were six local plan-
ners in the Office. For most of the period they were assisted
a UN economist. Dr A.A. Lazoris, and a Special Commonwealth

.auviser, Mr P. Selwyn,

Those two- expatriates left behind extremely valuable reports
on their work in the CPDO. Lazaris prepared regular progress
reports and additional papers aimed at assisting with the train-
ing of local planners. Selwyn wrote one report towards the end
of his term, but also prepared a number of policy papers for
Government consideration. It is noticeable that 1lazaris, while
generally realistic, 1s more optimistic and positive about pro-
gress than 1is Selwyn. This may have resulted from the differ,

ways they viewed their tasks and the response they received from

uka-urewa, op.cit., p. 12.
Ibid., p. 12.
Ibid., »p.11-12.

Lazaris, First ronort, op.cit., pp. 5-6; also CPDO, nro-
nosed nian for future work, 13/12/68, pp. 2-".
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5. Lazaris, Second raporl, op.eH. ., p. 4.



heir colleagues. Lazaris (who arrived late in 1968 when the

*.inning Office was at a very low ebb) clearly saw one of his
objr'tives as the fostering of self-confidence among local offi-
cers. Thus while he pointed out deficiencies and failures, he
managed consistently to indicate in his reports some degree of
progress. He was well accepted in the Office. Selwyn, by con-
trast, found his period in the Lesotho CPDO both unsatisfactory
and disappointing. Amongst othor things, most of the working
papers he submitted for consideration were 1ignored, and he came

to feel that as an adviser he was both under- and mal-used.

Sluing of the 0Office, and status of the Director In June
1970, a circular notice set new directions for the organization
of the CPDO.1 This overlooked entirely two of the iiintn recom-
mendations of the reports emanating from Planning (discussed
above), that the status c¢cf the Director be raised and the O0Office
be sited under the Prime Minister. It was henceforth to fall
under the Minister of Finance, Commerce and Industry, with the
PS, Fthance serving os its public service head and exercising
supervision over 1it. This amounted to a diminution in status,
since the Director was now responsible to the PS, Finance, in-
stead of the Senior Permanent Secretary. It was clear that again
the planners had not been fully consulted on this altered struc-
ture. "' With the political uncertainty in the period following
the annulment of the 1970 election results, the Prime Minister's
Office took on the added responsibilities of Community Develop-
ment and District Administration. In these circumstances 1t may
have been feIc that his Office should be relieved of the task of

supervising'Planning.

A ccotrnodrlljon remained unsatisfactory. Until July 1970 the CPDO
was housed 'temporarily' in a building which had been 'condemned'
and in which office facilities were extremely poor. In July,
1. Thiliiic Service Circular Notice No. 38 of .1970, Kef. OM/Tj/7

11/6/70; and Government Gazette Extraordinary, Vol. vV,
22/7/70, No. 16, p. 147.

2. See CPDO to Finance, CPO/ORG/1-57 31/3/70.

3. Ibid.
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it was transferred, again temporarily, to the National Assem-
bly Building (as Parliament had censed meeting after the
election crisis) which premises proved both inadequate and

inconvenient.”

Relation., with the ministries Although the CPDO spread its
contacts more broadly and became more of a reality within the
administration, it emerged clearly to the planners that 'deeply

2
rooted attitudes could not change overnightl. Departments con-

tinued to bo unresponsive and unsuppor'ive. For example, in
preparing the First Plan, the call circular3 elicited 1little
reaction. (The CPDO erred 1in giving ministries only five weeks
in which to prepare their first submissions). As a result the

Office had to make personal contact with individuals in the
ministries, which meant mainly foreign advisers.4 The Office
continued to meet difficulties 1in getting ministries to follow
the prescribed foreign aid procedures, and to submit progress

reports, while project memoranda continued to come 1in late and

contain inadequate information; and there was a lack of interest,

even antipathy, towards the setting up of Planning Units.

Supporting staff and the registry continued to impede the tasks
of planning throughout this period. tack of typists remained a
consistent bottleneck, restricting the output of the Office.
Concerning the administration of the Office, Sclwyn commented

on the ‘'underestimation of the importance of good administration
- a tendency to equate orderly administrative procedures with

the deficiencies of the old colonial regime'.

Thus when I suggested that It would be desirable if

more use were made of minuting on files, I was accused of
proposing "bureaucratic" procedures - bureaucracy apparent-
ly being the worst sinin the dcVu Io|*»oiit canon. Hut

1. Public Service Circular Notice No. 40 of 1970, Ref. 0M/8/1
27/7/70.

2. Lnrmris, Fourth report, op.cit .. p. 1.

3. CPO Circular Notice No. 5 of 1979, Distribution C(C, CPO/PLAN
10/3/69.

4., See below, this section, under Tasks.

5. Lazaris, Final report, op.cit., p.66.



without proper minuting it 1is impossible for anybody new
to find out what has been going on or to take rational
action. A symptom of this underestimation of the import-
ance of good administration 1is the astonishing degree o
which deficiencies in the registry system are accepted.

\ registry which has no proper record ol incoming and
outgoing mail, which has no diary and therefore no sys-
tem of arranging checks on the fate of outgoing cor es-
pondence, and which does not even have a complete and

as registry work 1S underpaia underregarded and under-
graded, :+ will be badly done.

Pennine Units The June 1970 Circular directed that planning
units be established initially in Agriculture, Education, Works
and Health.2 The unit was to act as the main channel of com-
munication between the CPDC and the ministry concerned and 1its
functions were: 1) to assist the ministry in the preparation
and implementation of projects; 2) to combine and integrate

projects and proposals of the ministry into sectoral programmes

for inclusion in annual, 1long- and medium-term plans; 3) to
submit these to CPDO; 4) to submit progress reports to CPDO;
and 5) to prepare applications for technical assistance and
advise the ministry on their effective utilisation. In view of

the shortage of qualified people, and of restrictions on the re-
current budget, the staffing of these units was to be found from
within the ministries, and a minimum qualification was to be a
Cambridge 'A« level or Joint Matriculation Board. These transi-
tional provisions gave clear warning of the problems in the way

of implementing the directive.

Members of the planning units were to be on the staff of
the Ministry in which they served. They were, however, to work
in close association with the CPDO, and the Director of Planning
was to be responsible for their «professional competence'. -he
CPDO was to undertake training of the planning unit personnel

and rotational duties in the Planning Office would provide them

with on overall view of the country's planning problems.

Solwyn, Report, on assignment to Lesotho, 19711 o ¥

See also Pirrt Plan, QP.cjt., where they ore referred to as
eSectoral Programming Units' on p. 37?°¢



The response of the ministries concerned wrs slugnish;
and the CPDO was accused of lempire-building' and of ltrying
to put 1its boys in the ministries *. By July 1971, that is thir-
teen months after the Circular, only Agriculture had a function-
ing Planning Unit, and it was struggling to establish itself and
communicate with the operational divisions. In Works, there
was agreement that the Ungineer-in-Chief would head the Unit, and
in Jan lary 1971 two posts 1in the Unit were advertised; by July,
however, no appointments had been made, Health and Education

A

took no steps to set up Planning Units.

Ministerial Project Review Committees wore provided for in the
First Plan.2 They were to consist of the PS of the ministry
concerned (Chairman), heads of departments, technical officers
and representatives of the Planning Units; and thoxr purpose
was to ensure full evaluation of projects, with an emphasis on
technical aspects. Only Agriculture set up such a Committee,
which commenced operating in May 1971;" despite initial enthu-
siasm, however, its existence was shortlived. In all the other

ministries, less formal arrangements were said to be considered

sat isfactory.

District DovedJ opnent. Secretaries The proposals of the Plan-
ning Office were accepted by the Cabinet and included in August
1970 in new directions on district administration.” These re-
placed District Administrative Secretaries with District Adminis-
trators and created the post c¢cf District Development Secretaries,
who were to coordinate development activities in the Districts,
prepare development programmes and projects, supervise the ef-

fective working of the District Development Committees, and

1. CPDO to Cabinet, CPO/ORG/1 16/7/71; also I”aznris, Final
report, o;>»cit.. p. 7.

2. First plan, op.cll., p. 39.

3. Agriculture to CPDO, AG/PR0/23/1 18/5/71; and CPDO to Ag-
riculture, CPO/DDV/23 l6/6/71.

4. Cabinet Circular Notice No. 13 of 1970, CA/MIN/77 10/8/70.



maintain close cooperation with the CPDO. By early 1971 the
Planning Office was in a position to forward sufficient names
of young graduates (more having administration than economics
majors) to £fill all nine posts.l Despite the Cabinet having
agreed that only qualified people should be appointed, it com-
pletely ignored the Planning Office list, making a series of
*political appointments * of people who had neither experience
nor training for the task.2 Thus any hopes for district plan-

ning were quashed immediately.

Constructional Capacity Committee The proposal to establish
such a Committee was accepted by Cabinet in the first half of
1970, and formally initiated in the Plan. Its purpose was

to consider constructional inadequacies and suggest means for
overcoming them. However, it did not operate, and thus a

serious impediment to project 1implementation remained unattended.

National Planning Consultative Council On 11 August 1969

the Prime Minister addressed a gathering of private organiza-

tions on the ourposes of the proposed First Plan, and stated
that the above Council would be established. This was confirm-
ed in the Plan.>5 It too did not function, so effectively ex-

cluding the private sector from involvement 1in planning.

DudJret and Dovelopmcnl Planninr Committee In July IJol
Cabinet agreed to the setting up of this Committee, anti it was

included in the First Plan.* It consisted of the Secretary to

1. CPDO, Proposed list of Development Secretaries (undated);
see Laznris, Fifth report, op.cit ., p. 3, and FinaJ repgnt,
op.cit., p. b.

2. See Appendix V for background information and District Ad-
ministrators’ views.

Lazaris, Progress report, up.cit., pp. 5-6.
First Plan, op.cit., p. 40.
Ibid.

Ibid., p. 38. Referred to as the budget and Kcanomic Plan-
ning Committee.

o 0 & W
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the Cabinet (Chairman), PS, Finance, PS, Agriculture, PS, Works
and the Director of Planning. The Com. it tec did commence func-
tioning, but it met irregularly with lengthy intervening periods.
Thus it did not make any significant impact on solving problems
arising from implementation or preparation of proiects, or in
harmonising the work of the Budget Office and the Planning Of-
fice. For a while also it was eclipsed by the Development Opera-
tions Committee, the respective roles of the two having become

confused.

Development Operations Committee The above-mentioned Commit-
tees were all formally accepted, vyet were either non-functional
or ineffective. By contrast, this Committee was neither recom-
mended 1in the various reports nor included in the Plan. Yet it
was established (in August 1970)1 and became the most effective
body concerned with interministerial coordination, planning and
development. Its purpose was to ensure that full and effective
use was mode of development funds, by following up administrative
and other project 1implementation problems.*" It met regularly
(though it slacked from meeting weekly to less than once a fort-
night) and maintained continuity. In the haste to get it started,
some structural errors were made (for example, appointing one
member of the Committee to carry out certain tasks for which
someone 1in the CPDO was already responsible);" but these prob-
lems were cleared up .4 Meetings were based on progress reports
prepared in the Planning Office which dealt with the state ot
project preparation ani implementation, and other related mat-
ters. dxnmples of questions discussed by this Committee were:

British complaints that a number of livestock centres were closed

1. Cabinet Circular Notice No. 16 of 1970, Cabinet Office,
18/8/70.

La'/nrin , Fin.'I r"i<rl., oj>.«;i t., p. 8.

3. CPDO to Cabinet (DSPS), 1/9/70; Cabinet Lo croo,
CA/MIN/10/1 3/9/70; Cabinet to Finance CA/MIN/10/1-117
11/9/70.

4. Cabinet Circular Notice No. 25 of 1970, Kef. OM/3/19

17/9/70.



for Inok of otoff and that two former trainin/~, centre* were
occupied by the police; 1 delaya in the in.a.nnco of expenditure
warrant:,; urban land tenure; civil {service housing; poor
response to a call for progress reports;3 sluggishness in the
preparation of development estimates and in getting projects
started;4 and the state of approval of projects, revetes of
funds and continuing projects.3 Despite this relatively pro-
mising start, the Committee did not continue functioning much

after the end of this period.
Tasks

Suspension of British aid After the abortive January 1970
election, the British Government suspended aid to Lesotho, a
decision which it rescinded in June. For this brief period,
however, the work of the CPDO faced a number of obstacles. The
annual development estimates had to be reconsidered and a ’'ske-
leton programmel involving an amount of RO,5 million was pre-
pared to avoid total losses on continuing projects and the breach
of contractual agreements.6 Preparation of the First Plan, which
was at an advanced stage, was postponed, so delaying its publica-
tion even longer, and repercussions on the timely administration

of planning were felt well into the next financial year.

Preparation of tlu- Xirst PL>n Perhaps the major achievement
of this period was the preparation of the country’s fir. t medium-
term development plan. Divided into sixteen chapters, and con-
taining maps and numerous tables, the 262-pcge document was

characterised by three principal structural features: it was

1. Development Operations Committee (DOC), Prorreps report. No.
6 as at 5/10/70.

2. DOC, Note of meeting, of 12/10/70.

DOC, Progress re,ort, No. 7 os nt 16/10/70; and DoOC, —of
meeting, of 19/ 1Q/TO ond 22/2/7!-

4. DOC, Note of meeting, of 30/11/70 and 8/ 2/71; ond r'rogres_s
report, No. |16, as at 31/11/7-' -

5. DOC, Progress report. No. 13 aa ot 3/5/71 and No. 16 as at
16/5/71.

6. Lozaris, Psogrea* rcpon, op.cit., p. 1.



lpreparatory and to a large extent an exploratory planl; it

was ‘primarily a public investment plan’'; and it concentrated
'on the anrial increment of labour'. It set out eleven major
objectives; for example; the attainment of a five per cent
annual growth rate of gross domestic product (gdp), a marked
increase in agricultural productivity, promotion of small-scale
indigenous industries, preparation for the full exploitation of
the country's natural resources and the creation of 10 000-15 000
new Jjobs. It proposed a total capital expenditure of R28,8 m .,
and in addition estimated that R25 m. would be spent on const-

ruction of the Mnlibamatso River project.”

As an exercise, the process of plan preparation (which
lasted from March 1909 to December 1970) was unsatisfactory,
principally because of a scarcity of statistics and information
which 'provided a background of ignorance concerning many major
economic and social elements in the country's situation',® and
a dire lack of planning capacity in the ministries. Selwyn
wrote afterwards that much of the content had been prepared in-
side the Planning Office 'because of the inability of the Minis-

tries to produce drafts'.

Thi.s has the unfortunate effect, (hal. . Minis-
tries arc committed to implementing policies wit.li
which they do not feel involved. They may have agreed
with the drafts in a negative way (i.e. they did not
actively disagree with them) but they do not feel that
the policies are their own, or that they need make any
special effort to implement them.

He went on to note that within the Office itself the major share
of the work was borne by the two expatriates who would not be

present in Lesotho to assist with implementation.®

From a study of the relevant documents, drafts, memoranda
and correspondence, one is able to make a number of observa-

tions: 1) most ministries hod 1little idea of exactly what the

le nr:t '""an. op.cl t..pp. 19, 2]-4 and 4].
2. 1Ibid., p. 4l1.
3. Selwyn, Reporr on assignment to iesotho. op.cit.. p. 21.



CPDO had in mind in i.encs of direction, strategy, sectoral
allocations or format; 2) most ministries locked the capability
to prepare satisfactory sectoral programmes or accompanying pro-
ject memoranda; 3) most ministries felt very seriously disad-
vantaged by the paucity of data available to them rrd by the
limited time given them to collect and analyse infoimation; K)
in most ministries submissions were prepared not by 1local offi-
cers whc would have gained valuable experience thereby, but by
expatriates; 5) the CPDO lacked the staff to maintain consist-
ent supervision of the process and relied heavily on its expat-
riate members (providing an advance warning of the limitations
it was to experience in its attempt to monitor plan implementa-
tion);1 and, 6) finally, the Office did strive to involve a
wider rouge of departments and officials - and na.ru f.-o«|iiontly -

than is generally acknowledged by government otlicials.

A few examples token from interviews with people who par-

ticipated (or who gave post, facto opinions) and from olfiee fiie?

follow:
I was give- '"ty-eight hours to write the Works
section of it. -n’t know why it was so rushed. I
also know that % nod no information to work on whatso-
ever ... I did feel there was a lack of direction

we were virtually just working in the dark.”*

1. See below, section 4.

2. For exam;les of expatriate-prepared submissions (which also
demonstrated lack of anything like u uniform understanding
of CPDO requirements) sec: M. dvans. Notes on a;riculluJULL
credit, 19G9; P. Moran, hole ¢t c.o' norar.jvc education in a
dovi .lJorment plan for ie:.othot 1949i G.P. Bus and V.J. Schre-
kenberg, Survey. ,'ouItry industry in ler otho, June 19<9;
E, Linus son, dividn.-1 vievwvs on a fiA-'c-ycar development plan
on nutrl'ion activities in Le.otlio, 19/6/6Q0; Broadhurst ,
lii-port on livestock dove )»nioni in ic.sotho, -June 19<>9 e
Examples -f quite extensiTe contact between CPDO and minis-
tries can be found in files on dducotion, e.g. CPO to tiduca-
*ion, CPO/PLAN/KDUC/1 19/5/69 and 2/6/69; and ijducation to
CPO, Ref. LD/CPO/DdV-231 17/6/69 etc.; on Health, e.g.
Health to CPO, H/ACC/3/1 8/5/69, CPO to Healtli, CPO/P1J\N/

14/5/70 etc.; on Works e.g. Works to CPO, W/A/POL/13/

1/1 7/5/69, CPO to Works, CPO/K'AN/WORKB 14/5/69, Works
to CPO, W/A/pOL/13/1/1 12/11/69, etc. laznris, Phlrd re-
port, op.QIl., pp. 1-4 1lists numerous meol inga which wore
held.



l'irst"pLn*+1%*' WerC nOt consulted at all about the

In the Coops Division of Agriculture there were
ccr.ain things thnt they were supposed to implement
but they knew nothing of that.+2

I'ho figures on livestock arc twaddle... See page
on Livestock ... we don’t have any idea of where
the figures come from or who invented them.+3

I have a very shrewd s' clou - I was aat there

Health +6 thU 1lIealttl sectiv.i was never written in

'he time allowed for the preparation of this first
draft was entirely inadequate for any meaningful
submissions to be made... It is regrettable that the
production of a document of this importance and signi-
ficance cannot be allotted the time it deserves; it
hardly augurs well for the value of the final product.l

Dxcept for a few cases for which investigations
hove already been carried out in the past, present es-
timates only give an indication of costs and may reqgvire

reVtsion # the 1light of proper investigations.
For the same reason it is not possible to indicate
priorities of construction at this stage.2

There may be a lot of items loft out in my hurry
Give you a rough idea of what future development
in this Department may cost if we are not going to re-
main stagnant.3

Lazaris,

the preparation of the plan, concluded on a for more positive

note thnn did Selwyn. He found that the Office had used the

'develop its coordinotive and advisory work to
and as a result it had in the process
he

opportunity to

a considerable extent'’

ceased to be 'an isolated passive institution'.4 Further,

wrote:

Health to CPO, H/ACC/3/1 8/5/69.
Works to CPO, W/A/l10L/13/1/1 7/5/69.
Broadcasting to CPO, PM/BRS/ACC/9 26/10/70.
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Lazaris, Fourth report, op.cit.. p. 1.

while noting numerous difficulties experienced in



vitios...l

There arc few people in government who would be as unequivocal
about the progress achieved. Nevertheless, it is true that
for the first time the CPLfO had made some impact on the whole
administration and in the process of introducing the idea of
planning it did ot least mobilise some departments to action.
Moreover, many serious inadequacies in information, a number of
m eful insights into the operation of the economy and the coun-
try's technical assistance requirements wore identified in the
process. finally, with the increase in implementation capacity
towards the end of the five-year period, the Plan proved to be
a more accurate document than had been anticipated earlier by

many of its critics.2

-PICpara xion and n mag ement of pro.jcct memoranda As Planning

Units did not really become operational, sectoral submissions

showed only marginal improvement on the previous period. 1In

addition to being inadequately prepared, project memoranda con-
tinued to arrive much later than the CI'DO required, so delaying

the presentation of projects to donors.”

Frequently, projects involving expenditure during
a particular year, have been prepared only during that
year. By the time that approval 1lias been given, it is
l:equent iy too late for the project to be implemented
during the year, and funds which have been committed
for the project are not spent.”

Through ihe introduction of a card—index system on projects (a

1. Lazaris, Final report, op.oll.. p. 3.

2. Converting totals to 1974/5 prices, the Second Plan computed
that it3(>,2 m. out of R43,5 m. haa been spent. Kingdom of
Lesotho, Second Five Year Development Plan 1975/76 - 1980/1.
Vol. 1, 197%, P. 17. Table 2 .4 . -———--—-————-——-

3. L.g. CPDO to Interior, CPO/INTER/O1 22/1/70| also lazaris,
11Togre.sc, report, op.cit.. p. 1; DOC, Note of meeting of
12/7/71; CPDO to Finance, CPO/PLAN/1 "27/4/71.

4. Finance Circular Notice No. 10 of 1971, CPDO 2/3/71.
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system which did net however 1last 1long), the maintaining of a
record of the status of projects and regular reporting to the
Development Operations Committee, the CPDO’s management of this
task showed some improvement. However, it continued to lack the
ability and muscle to ensure, for example, that ministries con-
sulted with each other on items of common concern, and with

Works on the construction elements of their projects.l1

The CFDO itself was guilty of inadequate consultation and
communication. For instance, because of the Office's unsatis-
factory record of informing other concerned departments, it was
decided in November 1969 by the Budget and Development Planning
Committee that the copies of all project memoranda should be
sent to Finance and Establishments, allowing them sufficient

ime to scrutinize the documents. Thirteen months later. Finance
noted that the CPDO had made no effort to Implement this instruc-
tion.2 Audi I cotnpJained further that iho inefficient procedures
and inadequate contents made the supervision and control of ex-
penditure extremely problematic. In 1971» for example, it com-
plained that it had received only 19 copies of a total of 77
projects; while in its 1970 aid statement to Britain it explain-
ed that for the above reasons 'it has not been possible to verify
in many cases that the expenditure incurred was on and for the
purposes provided in the approved project memoianda]” The

countant-Ocneral expressed similar complaints.

Foreign aid coordination After an initial stage of confusion
over procedures, the CFDO's function of coordinating aid did

show some enlionced effectiveness.'5 However, this was the period

1. Finance Circular Notice No. 8 of 1971. CPDO 2/3/71; and CPDO
to British High Commission, CPO/AGRIC/5V10; Justice to CPDO,
J/GEN/9/17 10/1/70; and DOC. Notes of meeting of 7/6/71.

Finance to CPDO, FIN/ESf/4/2, Vol. 1-133 16/12/70.

Audit to Finance, A/REP/3/67/68-20 4/2/71; and letter quoted
in Finance to CPDO, FIN/DEV/8, Vol.l1l1-76 (date unclear).

4. Accountant-General to Finance, T/D1JVF/472/70-71-56 4/1/71 «
5. Lazaris, Fifth report, op.cit., p. 18.



before donors came to insist on departments channelling aid
negotiations through the Planning Office and there thus con-
tinued to be numerous cases of the Office being bypassed. This
was true in all chree areas of capital aid, technical assist-
ance personnel and training.l In one case a Minister negotiat-
ed with a donor and when the CPDO heard - completely by chance -
of this, it had to request information on the negotiations in
order to avoid lany cmbarassment consequent upon ... duplica-
tion'.2 In another instance, the CPDO replied to a request for
information on the utilisation of overseas scholarships, that
it could not possibly keep a record as long as it was not in-
formed or consulted.3 Finally, by way of illustration, in
March 1971, after one ministry bad repeatedly ignored the re-
quired procedures, the Planning Office wrote accusing it of
'deliberately failing to comply' with procedures and pointing
out that the delays and frustrations whic, resulted were costly

to Government in terms of both time and money.

Progress reporting The Planning Office's attempts to intro-
duce a regular system of reporting failed. After a total 1lack
of res-->nse to a paiticular format, the Office produced a sim-
pler one, and in September 1970 it sent out a circular requir-
ing ministries to s.umit returns monthly on approved projects,
and every two months on projects in preparation. lhe fir.-.t
replies ver. to be in by 1 October 1970. By the 5th of the
month, only one department. Statistics, had acceded to the re-
quest; by the 16th, Just one ministry and only three depart-
ments oi' other ministries had complied; and Works had submitted
its normal quarterly report which did not conform with these

requirements. For November, only two ministries, both small,

1. CPDO to irninlng, CPO/fUAIN/Vol .IV D'l1? 21/1/69; CPDO to
Establishments, CPO/AID 13/1/69; nnd CPDO to Cabinet,
CPO/AGR/1-59 10/1/69.

CPDO to Agriculture, CPO/AID/15 3/7/70.

CPDO to Public Service (Training), Cabinet (SPS) and Foreign,
cpPO/AID/2/1 21/5/71.

CPDO to Commerce and Industry, CPO/ALDKR D.1I. 19/3/71.

Finance Circular Standing Instruction No. 20 of 1970,
CPO/PLAN/2 4/9/70.



and eight divisions of ministries replied. For December, no
progress reports at all were received. For the period 1 Janua-
ry to 19 February the same two small ministries and five divi-
sions responded} this meant that nothing was received from
Agriculture, Works, Education, Health and the departments under
Cabinet (except Broadcasting) . After this the idea was once
again abandoned. An ind .cation of the consequences of such
failures to maintain information procedures is provided by a
request from the High Commission to thn UPDO for a report on a
ueed and fertilizer project. The High Coimaissior* pointed out
that ein<o the project had been in operation for six-and-a-haIf
rears it hi uld be possible to supply some concrete evidence of
the subsidy's effects on agricultural production. The Planning
Office found itself unable to offer any useful information on

the project.

Technical assistance survey and requirements In 1969 the
CPDO, in cooperation with UNDP, undertook a survey of UN tech-
nical assistance personnel in Lesotho, sending out question-
naires to the experts, their counterparts, and heads of depart-
ments . The questionnaire requiredthe following: general in-
formation, formulation of project post, programme of work,
government support, conclusions and recommendations.3 fhe most
common problem raised was lack of counterparts, but there were
difficulties too concerning transport, 1lack of communication
within ministries, and lack of cl *ar guidelines for their opera-
tion. This was a successful undertaking and laid the ground

for improved surveys of UNDP personnel in the years following.

1. 1)00, )TIn/;re 1t report. No. 6 as at »/1<>/7D; HOC, ITog less
report No. 7 as at 16/10/70; DOC, Progress report No.'l?
as at 9/11/70; DOC, Note of meeting of 28/12/70; DOC,
Progress report No. 12 as atl9/2/71.

2. British High Commission to CPDO (Agric. I), 29/7/70; and
CPDO to British High Commission, Ci©/AGHIC/501 5/8/70.

3¢ Survey of assiHtnnct in Lesotho administered by the UN and
its specialized agencies (undoted).

4. Because of the confidential nature of the replies, they may
not be referred to in detail.



Later in this period the CPDO also successfully undertook a

survey of technical assistance requirements of all departments.

Other ini tiu t.Iwx‘2A During this period, too, one sow a number
of papers - discussing specific problems and recommending solu-
tions - emanating from the Planning Office, indicating that it
was moving toward a more active ro e in the administration.

One paper, for example, analysed the administrative weaknesses
of the civil service; another made proposals on strengthening
both the executive and planning capacity of the districts; ano-
ther provided guidelines for project preparation and appraisal;
and others dealt with cheaper alternative building methods,
increased use of local contractors, housing policy, criteria
for granting concessions to investors, and a more development-
oriented university.2 Further, the Office cooperated with an
adviser and Statistics in preparing manpower surveys of the
private and public sectors.” 1In listing these efforts to func-
tion more positively, it should be noted, however, that few of
the proposals made significant headway and that the major share
of work in preparing the documents was done by the two expat-

riates .

5. AUGUST 1971 TO APRIL 197~ : fHL PMKTOD DLYWhhN fHf PLANS

This phase covers the period from the completion of the
budgetary functions in 197i (which followed and were delayed b>
the late publication of the Plan) and the commencement in 197%

of preparation of the Second Plan which coincided with the

1» CPDO, Technical assistance necmlrgnent s for Losnthl 1971-1973, 1971 e

2. CPDO, Some failiix;.. in administration (undated), prepared by
P. Selwyn; CPDO, District Development Committees, 1970%
A.A. l.azaris, Guidelines for project preparation, 19695 CPDO
to Works, CPO/WORKS/12 2/3/7I; CPDO to Cabinet (Sis) ,
CPO/HOUS/1 2/3/71; Selwyn, Report on assignment to lesntho.
op.clt., mentions this and n number of other reports which

he prepared; A.A. Lazmris, Preliminary suggestions regard-
ing a more development oriented readjustment of the UBLS,
25/11/fs.

3. A. Boat tie, First report on the 1071 public sector manpower
survey in Lesotho, November 1971e



strengthening of the CPDO staff position.

Tasks

r gg-lmonir. orin/ r-nd ova lua Eion As lias been noted, the

First Plan was prepared without the prior establishment of a

functioning planning machinery, which was thus ill-equipped to

control and monitor progress on plan implementation. Dr Laza-

ris, the UN adviser in the Office, warned of the +¢damaging

implicationsl, of allowing such a situation to continue.

What ... ih not probably fully realized is that
the very position of the CPDO may finally be irrepa-
rauly undermined, if such conditions are allowed to
exist for long. Planning not followed by plan super-
v Lsion and control is a one sided operation which
will gradually lead to complete polarization of plan
preparation activities. The Office will lose contact
with realitv and sink gradually into a position from
whrch it would be virtually impossible to play its
coordinating role effectively.

In his view this ¢was the most urgent taskl facing the Planning

0l lice. The significance of this function appeared to be ap-

preciated by the CPDO, and in August 1971 the Director of the

Office wrote:

Conditions and circumstances which underlie Develop-
ment plana are always changing and it is important
for Governments to know immediately where, how and
vhv ca. go:; occur. For this reason PlanninfT Offices
generally engage, among other things, in evaluating
progres . on plan implementation in order to advise
Govcrrunen s on the remedial action to be taken and on
modifications to be made to the Plan. Unless this is
done,. Plans become mere documents with no relevance
to ghg course of action being pursued by the Govern-
ment .

At that stage he admitted that evaluation ¢as a deliberate sys-
tematic process¢ was absent and therefore it was impossible to

recommend remedial action if and when necessary.3 A year-and-a

1. Lazaris, Final report, op.clt.. pp. 22 and 9.

2. CPDO, Pyalu-iting progress on plan implementat ion. 27/8/71,
prepared by the Director of Planning for the information of
the Prime Minister and the Minister of Finance.

3. Ibid.



half later, that Is about halfway through the quinquennium, he

observed that progress reporting was rudimentary, there were

no arrangements for appraising reports, and Instructions for

corrective action were haphazard.l This situation continued

through 19732 and 19743 and constitutes one of the prlnclpa

setbacks to planning In this period.

An even more adequate planning establishment, however,

would have been severely hampered by the statistical deficien-

cies vh-ch faced Lesotho's CPDO. gaps, errors, delays In pu -
Lleatlon,

and non-comparability of more recent with earlier

set, of figures. For example, the National Accounts for the

years 1966/7 to 1971/2 were produced only In Mar, h

superseded those for 1966/7 and 1967/8 published in 1968 whl
were said to be deficient 1in certain respects, and were not com-

parable with these for the period 195-/5 to 1965/6 compiled

earlier.4 The full extent of the errors in the First Plan ,
chapter on agriculture became evident with the production of

the 1970 Agricultural Census which dealt with the first vyear

the Plan, but was published in 1973- Figures 1in the «"

areas under cultivation were seen to be out by 15 Per cent

maize, 3 per cent for sorghum, 10 per cent for wheat, 50 per

cent for peas, 86 per cent for barley and oats, but accurate

for beans. In terms of productivity (kilogrammes per hectare)

there were inaccuracies of the order of 11,5 Id ccnt ‘°r
ghum, 7.4 per cent for wheat. 42.2 per cent for beans, 30 9 per

cent for barley, though accurate for peas/ This meant that

halfway through the period of the Plan, most targets were found

to be meaningless 1in that some had been achieved before the

1. Thohane, Planning for development, op.cit”, pp. 458-9.

2 - CPOo'"October "1973
cCPDO, Peotaanisation of the CPDO. 1974. prepared by the
Acting Director or the ClidJoO.

a. l.sotho. National Accounts. 1,66/07-197'/72. March 1975.

5. B . Westman, JjT / - e - fte <" agriculture,

April 1973. PP' 4 alld



commencement Of the quinquennium, whereas others were impos-

sible to achieve.

There are three techniques (not necessarily organization-

ally distinct) for monitoring, evaluating and supervising pro-

gress which the CPDO did attempt to carry out at wvarious stages:

institution of a regular system of progress reporting; prepa-
ration of annual plans, backed up by annual economic reports;

and a mid-term review of plan implementation.

Operating effectively, a system of progress reporting
would greatly facilitate the preparation of annual reports and

plans, which in turn would simplify a mid-term review.

However,
the unsatisfactory situation described in the previous period
continued; the obstacles which arose then were not overcome,

and eventually they stifled further efforts at progress report-
ing. Various proforma were attempted, but the ministries in
general remained uncooperative. In the Ministry of Agriculture,

the Planning Unit made a concerted effort to elicit reports from

the divisions and submitted these to tie CPDO. However, the

Unit met such strong opposition fro e divisions, who felt

that no advantage ensued from the « M else, that it soon gave

up. Education, too, submitted «r rts for a while, but terminat-
ed the practice on the basis of uuck of reaction from CPDO.

While it continued in existence, the Development Operations Com-

mittee was unable to secure regular returns, and thereafter the

Budget and Development Planning Committee met too irregularly to

make any effective impact in this regard. For a period, the
Deputy Senior Permanent Secretory in the Cabinet Office sought
to carry out this task, but the Planning Office - constantly on
guard against its responsibilities being usurped - objected to

this move, despite its own chronic inability to perform the funo-
tion.3 Works continued to submit quarterly reports on the pro-

gress of construction, while brief annual reports on continuing

1. for example, CPDO toTgrlcul turo. CPO/DKV/m-1* 5/8/71.
2. See Cliopier III, section 3 b,
3. CPDO to Cabinet (O&M), c1>0/Dbv/12 17/8/71; »nd DOC, Pro-

report * No# 23 a9 a”~ 30/8/71%*



projects were required, but not regularly pursued, by the

British.”*

The Planning Office made one serious effort (for 1972/3)
;0 prepare an annual plan and report. It had previously managed
:o0 produce tables comparing projects in tnc Plan with approved
projects, but this merely indicated progress on procurement of
Funds not on physicrl implementation.' During 1972 it approach-
ad and later prevailed vpon ministries to supply the necessary
information for an annual olon.3 "'he document which was pro-
duced indicated progre s a the previous year in the major areas
if concern, and p- pos Ls and projects for the coming year.
iowevr, it was completed in December instead of May and the

5

Iffice decided not to issue it.

Similarly, the CPDO tried to produce a mid-term review oi

the First Plan. In 1972 it had succeeded in compiling a useful
though uncomprehensive report on plan implementation, technical
assistance personnel and the execution of British-aided projects.
During 1973 the Office made 0 more thorough attempt; question-
naires were sent to all departments,' and again after much coax-
ing the information was received. The data was processed (main-
ly by an expatriate on a one-year contract) into a series 1

papers under the general title of Mid-term review of the Five-
Year Plan: these covered subjects such as national accounts,

prices, capital formation, savings and credit, policy measures,

For example, Circular savingrnm, CPDO to all Ministries,
CPO/DLV/3~ 9/2/73. See also discussir 1 of the Budget, cyc-ie

in Appendix X.
hvo iuntinr. progress on plan imp! emontn tion, op«clt. , Annex 1

For example, CPDO to Education, CPO/EDUC/1 9/3/72; and
CPDO to L.E.C., CPO/DEV/23 8/3/72.

Bee CIDO, Not,',, the 1072/73 .uuiual 1w <iLT INIEE
(undated) .

See Chapter III, 4 b for suggested reasons for this decision,
CPDO, Hoport on progress on plan imnl cmcnto tion and— expo
tore, and approvals on British development aid-for- !97%/7.¢
Tundated).

Sen, Devolopviont planning ..., op.cit., Appendices 12 and
12a

6



trade, agricultural production and a com,prison of actual and
planned investment*.1 Yet ajain. however, the Planiii.id Office
failed in the final resort to collate these papers into an of-

ficial document for distribution to the rest of Government.

In these two instances, the Office had set in motion
time-consuming undertakings which it had been unable to bring
to fruition. This reinforced the view of many of the depart-
wonts that the Planners were simply wasting their time eliciting

information which they lacked the capacity to evaluate or employ

for any useful purpose.

Kith the firm backing of the UNDP, the CPDO did manage to
Institute review proe.d r.o of UN projects and personnel. From
the outset, the CPDO based its appeal to the ministries on the
UNDP Administrator's responsibility to his Governing Council for
the funds entrusted to him, and his consequent determination 10

be kept informed and maintain the effectiveness of the programme

In addition to the tough attitude of Governing

11S111311Ff

The first set of reviews consisted of in-depth evaluations
of all ongoing projects, and it wan carried oat by the CPDO.
the UNDP and the relevant Government departments. Meetings
were based on questionnaires completed by the UN staff and the
associated Government staff, and interviews were conducted with
the UN personnel, and with all counterparts heads of depart-

ment, and PSs associated with each project.-1 Discussion dealt

not only with the obstacles experienced in particular projects

2. Cabinet Circular Notice No. 17 of 1972, CPDO. CPO/AXD/3/1
12/6/72.



;nd .B6C.3t«l solution, bat mor« broadly with continuing con-
straints which omorged ana new need., which were identified.

Hth slight alterations in reporting requirements the exercise
was repeated in 1973- The fort, of review varied from a simple

round-table discussion to a three-.. ,y study, including a visit

to the project.

These two experiments wore judged to have led a marked
effect in promoting implementation of UNDP assistance. All
raooma.eudatidn. made in 1972 were checked on in 1973 and with
few exceptions were found to have been implemented. These re-
views involved Government effectively in the projects, updated
the CPDO's knowledge and facilitated the more immediate use of
the findings. Further, they encouraged frank and critical dis-
cussion, permitted a joint assessment of the performance of pro-

jects and allowed for an overall review of the continuing rele-

vance of the UNDP programme.

Also of assistance was the establishment by the British
Government of the Southern African Development Division in
Blantyre. By timing visits to Lesotho to coincide with reviews
of the British capital programme, the Division's personnel en-

hanced the CPDO's ability to monitor progress on British pro-

jectK.

Mrltinr forcirr mid In this period the Planning (mce,
e*' also other departments, set out actively to interest new
donors in participating in the country' development. As indi-
cated by Tabit I, this yielded promisiig results. In addition
the CPDO managed to gain acceptance in principle ironi a number
of donors of the concept of programming aid over three-year

periods, in place of the ad hoc project-by-prujeet approach in

naA G
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practice at the time. Such programmes had reached differing
stages of negotiation with Sweden, Germany, Denmark and Norway.
In the list of proposals, reference is made to past contacts
between recipient and donor, to Lesotho's needs, and to the
donor's interests and undertakings in other countries; and the
intention is expressed of using points of common interest in
the most profitable manner.l1 The preparation of these coopera-
tive programmes (as well as the UNDP country programme) provid-
ed the planners with their only real medium-term planning exer-

cises during this period.

Although this phss. witnessed some im-
provement insofar as the output of tne Office and the planning
machinery grew, yet with the associated increase in the quan-
tity of work, the actual ortent of the advance was unsatisfac-
tory. AS will be noted in Chapter III. the CPDO came in for a

barrage of condemnation for its inco
ments .2

etont management of docu-
This is also evidenced by correspondence on the sub-
ject, for example, a letter from Agriculture complaining that
delay on a project proposal in the CPDO had resulted in the 1loss
of a full irrigation season and 'bitter discouragement' to the
intended participants in the scheme-3 one from Statistics warn-
ing that further retardation of a memorandum would defer imple-
mentation of a project until the winter months which would dis-

rupt field work and escalate costs, and an appeal from Commu-

nity Development to the Senior permanent Secretary to ensure
that the CPDO did not continue Bsitting on projects for six
months'.5 One also noted protracted delays in response, conse-

quent upon the absence of the addressee in the Office (usually

EEE [ " = (] ] ,,

t i INN.LIT TnrmimT
| B B

operative nrorrrunmc, 31/12/73»

Sue Chapter III. 6.

Agriculture to CPDO, AG/PRO/01/11-32 24/2/72.

Statistics to CPDO, SfAT/FIN/ID 29/8/72.

Community Development to Cabinet (SPS), CD/CAD/12 17/10/72.

oo W N
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the Director) , and the subsequent failure to inform him of the
correspondence — in one cose for four-ond—a-half months, in
another for eight months.** In addition, the failure of the CPDO
(even when acting in timely fashion and as required) to keep
departments informed of progress on their applications came in
for severe criticism.3

It was also clear that the Office was not in a position to
satisfactorily test most project memoranda, and examples were
observed of even simple arithmetical errors being overlooked:
on a border-post construction project the memorandum requested
R90 000 whereas the capital estimates stipulated R63 000 (the
High Commission had to point this out).J The US tinbassy had,
in addition, to bring to the attention of the CPDO that it had
submitted more self-help projects than could be accommodated
within the amount available,” that certain projects which had
been approved many months previously had still not commenced,
and that in some cases execution of projects was incomplete (for

example, the village had failed to roof a self-help school)/

While the capacity to utilise more aid, particularly Bri-
tish, increased over these three years, the Planning Office
remained unable to elicit, appraise and submit a programme early
enougn to prevent late approvals and delayed implementation.
Thus one continued to see such examples as: n nrojcct concerned
with an extension to Maseru sewerage submitted to the High Com-

9
mission with only two weeks 1left in the financial yenr;' a

CPDO to Statistics, CPO/DUV/2/1 28/8/72.
CPDO to Agriculture, CF'O/AlD/11 19/10/71.

E.g. Statistics to CPDO, SfAT/EST/5 28/2/7*%; nnd CPDC to
Statistics, CP0/18/04/7 4/3/74.

See also Chapter III, 4 c.

See CPDO to Cabinet (DSPS), CPO/DEV/34 13/3/73.
US ihibassy to CPDO, 4/1/73.

US Dnbasay to Education, 6/3/73%*

US Llibassy to CPDO, 26/10/73.

CPDO to Works, CPO/VORKS/52/204 14/3/73.

O 0 Jd o U >



memorandum on a subordinate court building in MokJiot long three
wveks before the end of the financial year;l and the Planning
Office still seeking further clarification on an application

for a waiver with only ten days to go.2 Further, despite some
improvement in the standard of project preparation following

the establishment of Planning Units in some ministries, memoran-
da and technical assistance requests still arrived at the CPDO
lacking even basic information: for example, overlooking pro-
visions for transport, recurrent costs, housing,” and collection
and use of revenue derived from the project; lacking under-
standing of the conditions and effects of the British waiver
regulations ;5 and repeated failure to explain the lack of coun-
terparts to replace expatriates. Several notices from the
Cabinet Office, specifying certain procedures necessary before

an expatriate couxd be ap”1l4 i for, continued to be ignored.

Foreign aid coordination Ministries persisted in evading
CPDO regulations on aid negotiations. One illustrative case
(about which the donor concerned complained bitterly) occurred
when, after a donor mission had visited Lesotho and 1leit guide-
lines as to its interests, and the CPDO had submitted projects
in accordance therewith, a ministry sent ofl its own list of

requests which »ignored totally the guidelines' of the donor and
the Planning Office's projects.8 During 1972 the CPDO thus felt

it necessary to reissue the 1968 circular on foreign aid,” while

1. CPDO toBritish High Commission, C"0O/DKV/jk 9/3/73*
CPDO to Health, CPO/9/06 20/3/74.

CPDO to Interior, CPO/AID/10/1 9/1/73: ami CPDO to Works,
CPO/AID/2/2/2 14/4/72.

CPDO to Agriculture, CPO/AGPIC/111/1 J1/J1/71%
CPDO to Interior, CPO/OEV/12 1//9/71%*

6. CPDO to Works, CP0/17/02 19/3/74 - theMinistry hadapplied
for an expatriate diesel mechanic for a thirdtwo-year term.

7. See Cabinet Circular Notice No, 64 of 1973 (Personnel),
CAB/REV/COM-244 29/5/73 - Employment of cn-citizens in
Lesotho.

8 . CPDO to Education, CPO/EDU/23 28/12/72.

9 Circular Savingram, CPO/ORG/1 12/3/72.
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at the end of 1973 it informed Cabinet that it was still find-
ing it ’'difficult to convince aid donors' that it wo3 'the
channel for aid into Lesotho'.l It was forced also to remind
donors on a number of occasions that aid negotiations should be
channelled through it.2 With few exceptions donors responded
positively to these requests, and during the course of the
three years came to provide the most effective support for CPDO

efforts to operate as the sole channel for aid negotiation.

Working papers The Office produced a number of discussion

and working papers: for example, on Cambridge school examina-
tion results, local costs of technical assistance, deployment

of Lesotho’s labour force, distribution of population, infra-
structure and facilities, staffing position in the Ministry of #
Works and development possibilities in the Mokhotlong district.
While this indicated that members of the CPDO were willing to
initiate research into problems of concern, the papers generally
amounted to little more than introductions to their subject
matter (intended for further discussion and investigation) which
were not in fact pursued. As in the previous period, almost all
of them weie prepared by expatriates; there was therefore 1little
likelihood of their being followed up. Finally most of them re-

mained internal working documents which were not widely circu-

lated throughout Government; since research of this nature needs
not only to be done, but also to be accessible and usable, these
efforts by the Office did not serve to create an ...... of
an agency capable of thorough investigation and analysis. On

the other hand, the CPDO was usefully involved in some immediate-

ly relevant questions such as training priorities, labour-inten-

sive projects, analysis of the effects of the o0il crisis, pros-

pects for increased local brickmaking and use of heavy clay

CPDO to Cabinet (SPS), CPO/O0/01 27/11/73.

CPDO to US tinbassy, CPO/AID/10 19/10/71; CPDO to UNDP,
CPO/AID/2/2/2 9 3/72.

" S hid 1 i a e
Mokhollong Pi:trict, 1/4/74.
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deposits, and criticism of the national transportation study.1l

Machinery
CPDO - staff and structure In mid-1971. the Office had a
professional staff of six: a Director, a Deputy Director and

four Assistant Secretaries. They were soon joined by two Assist-
ant Secretaries and two expatriate rural sociologists (one spe-
cifically concerned with the proposed Malibamatso project);
thereafter by n Peace Corps volunteer and two more Assistant
Secretaries; and later in the period by two UN associate econo-
mists , one UN economist and another Assistant Secretary. How-
ever, the Office was losing its more experienced staff at roughly
the same ra+ as it was gaining new members. In chronological
order, it lost its Deputy Director (promoted to PS, Agriculture,
and later to Minister of Agriculture); then a relatively senior
officer (to the Foreign Ministry), one sociologist (who moved to
Agriculture, oneo it became rloar tli.it the Malibamatno project
was not proceeding), the Director (to establish the Lesotho
mission to the European Economic Community, and then to join the
World Dank), another Deputy Director (promoted to Budget Control-
ler) , one UN associate economist (at the end of a one-year con-
tract) ; the UN economist (who left early because of an unsatis-
factory working relationship with the rest of the Office, based
on policy differences), rind finally the Peace Corps volunteer

(at the end of a two-year contract). Moreover, for periods of
fifteen months it functioned without two Assistant Secretaries
who were studying for higher degrees in the United States.
Short3y after their return, and without warning or preparation,
these two people were promoted to the positions of Acting Direc-

tor and Acting Deputy Director.

Furthermore, it soon become clear to the now Acting Direc-
tor that the internal structure of the Office was 'not conducive

to effective action'. 1In his view it was responsible for rele-

1. Circular Savingram CPO/EDUC/2 25/7/73. *lop training orio-
rities, 1973-1976'; CPDO to Foreign, CP0/8/07 24/4/74;
CPDO to Cabinet (SPS), CP0/120/06 37/12/73 and 6/2/74; CPDO
to Commerce, CPO/COM/3 13/2/73; CPDO to Houghton and Part-

ners, CPO/87/05 29/11/73.
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gating the local Assistant Secretaries o budgeting and post-

office-type functions, while leaving the more challenging work

to expatriates. The structure was also partly responsible for

vhe delayed preparation of projects and the absence of proposed
corrective measures, and was therefore hindering the attainment
of planned objectives.l 1In his opinion the following organiza-

tional inadequacies were constraining the Office's effectiveness:

Direction All of the Assistant Secretaries have joined
The" OrfilTc immediately after thei~ Jjunior degrees. Lack-
ing experience, they have needed direction and assistance
to undertake the more challenging and critical tasks in

planning. The pr.sont structure assumes that this direc-
tion and assistance will be provided by the Director 01
Planning. fhis has proven impossible. “e Director has

so many responsibilities that he has very little time
advise the Assistant Secretaries on their work.

(b) Del oration of responsibility The present structure has

Of the. e, and other matters that call for his attention,
the Director is overworked. On the other hand, it is un-
realistic to entrust many r these responsibilities o

the Assistant Secretaries as they do not have sufficient
experience and their word does not have sufficient weight.

(c) P~o .nets Within th. Office Given that there jid-
dle level, A-si ant Secretaries cannot look for promotio
within the Office. They have no hope of moving up the
ladder 1like their counterparts in other Ministries an
partments. There is clearly inadequate incentive within
the Office to build up a”“strong spirit of competition and
craving for achievement.*

e-

To overcome these weaknesses the Office prepared detailed recom-
mendations for Cabinet attention. It was able to back up its
proposals with evidence of increased donor interest, and the
argument that this would certainly wane were the capacity of the

Office not strengthened.

In terms of external structural arrangements, the Office
also recommended an alteration. As noted oatlier, the C.D

been placed under Finance in June 1970, despite agreement among

1. CPDO, rh'organisation or tho C'HJO, op-ci.t., p. 1%

also “>en,
Re-organization of the CiDO, op.clt.

2. ChDO, Hoorganisation of the CPDO, op.cit ., p. 3*
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the planncra that it should remain with the Prime Minister. In”®
December 1971 it returned again to the Prime Minister's Office.
Despite the fact that communication between the Director and
the Prime Minister did improve considerably (a fact resented oy
a number of senior civil servants,, the actual channels of com-
munication, and the role of the Senior Permanent Secretary were
unclear. Further, when the Director was succeeded by a more
junior officer the contact decreased immediately. It was also
the opinion of participants that the Office was gaining 1little
in terms of status from its conr action with the Prime Minister,
who was regarded as too busy to interest himself in the opera-
tions of the Office." Thus at the end of 1973 the CPDO, of its
own volition, requested to be re-sited under the .Ministry of
Finance.
5

.*ck of clerical staff continued to hamper its work, and
ministries complained bitterly about the maladministration of
the Office/' The CPDO admitted that 'delays in the Planning
Registry could very easily result in retarding vital develop-
ment work* ,* and requested additional supporting personnel.
Accommodation continued to be inadequate. While in the National
Assembly buildings, the Office lacked both storage and library
space. Ironically, it had no room even to store copies of the
First Plan when they arrived, m arrangements for handling their
saleAbout halfway through this period, the Office was yet
again moved to temport,vv quarters, this time to an 'Id house on
Kingsway (the main street), behind which were built a row of
temporary rooms. This was an improvement since it provided more

offices and space for a small library (which was not utilised).

1. Cabinet Circular Notice No. 135, 22/12/71, 'Directions for
the organization of the CPDO'.

See Chapter III, 2 C.
See Chapter IIT, 6.

4. Herd 7, Prime Minister, Part II, C 'DO, Financial reports and
proposals, 1972/73e

5. Head 7, Prime Minister, CPDO, Proposal PM/1T., Strengthening
of administrative services, Draft estimates, 1973/7

6. CPDO to Audit, Cl1'O/PLAN/1 15/3/72.
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Registry facilities remained cramped, with many current files
being stored in the old bathroom and closed files being oumped

in a small outhouse.

Plnnninr Units This period did see some progress in the es-
tablishment of planning units in the ministries, but with uneven

effects.

The Agricultural Planning Unit, which had been operating
for some time, was considerably strengthened, principally through
the addition of UN-sponsored personnel. A plannii "-marketing
eteam* was established under an KAO Senior Agricultural econo-
mist, consisting in addition of a counterpart for him, one 1local
Assistant Secretary, an Animal Production Adviser, a rural socio-
logist, a Training Adviser and counterpart, a land Use ulanner,
a Crop Marketing Adviser and counterpart, and a Livestock Market-
ing Adviser and counterpart.”'** The Unit (by far the largest
in the Government) made a promising start and for a period func-
tioned more effectively than any other. However, certain defects
in structure and differences among the personnel soon eventual-
ised and by early 1972 its planning capacity had been reduced.

This will be discussed in detail in the next stage.

In Education, the *tradition* of a one-man Planning Unit
continued (except for a short periodwhen it was served by two).
Without supporting staff and on his own the planner was unable
to carry ou, many of his tasks; and he lacked too the seniority
to make his views felt. In response to this situation, he put
forward a detailed draft proposing the establishment of an edu-
cation and statistics division. It called for a department con-
sisting of one Chief Planner, three Education Planners, one Edu-
cation Statistician, me Statistical Officer, one Careers Coun-
selling Officer, four Statistical clerks and one Copy Typist.

In the circumstances this would appear an optimistic expectation,
but it doe- indicate what the 1lone planner himself felt woa re-

qulr ,d for effective sector..l planning. In the event, the pro-

1. See Kingdom of lesotho, Country programme f»roposa l fox
assist.mcc 1')72/.i';7h, August 1971* PP* 21-23; and Working
paper for the 197" annual review of the UNDP country prqg-
rranme in Lesotho. September 1973* Pe “e
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,»6al made no process, and he waa left to work on hia own.

In Vorka, a Unit was established ander the Controller of

forks Services (an engineer), consisting in addition of an As-

iistant secretary and a Higher Sxecutivo Officer. Being an

on construction progress. By early 1974. it had ~ #
operating,

“dtad
the Controller of Works Services had departed and

not yet been replaced, the Assistant Secretary was undergoing

training abroad, and the Higher Executive Officer had been pro-

noted to another ministry.

A Health Planning Unit was established by a Fellow of the

Overseas Uevelopment Institute, and continued by a second who

was Jjoined by a local graduate from the University. "1l *
functioned with two people for most of this period, on the de-

parture of the GUI fellow it ...a left to the
carry on.

oca, planner to

As with the Units in Education and Works, it seller

from' lack of standing in the Ministry. In Hosts and Telecommuni-

cations, a Unit was started by a young local officer. It, pro

gress was however curtailed when he was arrested during the

brief political upheaval in the country early in 1974.
merce and Industry, a

In com-
UN Industrial Planner and a locau counter-

part, with some experience in that Ministry, commenced operati.d.

Finally, in the Prime Minister's Office, a Planning Unit under

the Beauty Senior Permanent Secretary (whose responsibilities

Vis-A-Vis the CPP' were unclear) carried a heavy workload which

included numerous non-planning tasks.
The period thus saw the planning uni concept Introduced in
a number of ministries. However, by early 1974 (the tnd

period) the Units in Agriculture, Works, Education and Health

, raker than the y had been in mid-1973. I" general, rela-
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tions between thebe units and the CPDO were irregular, and re

garded by planning unit personnel as decidedly unhelpful.

Other components of the machinery

Pinanco-COPO For most of the period, relations between these
two offices, and between the Budget Controller and Director of
Planning, continued to be discordant, despite a meeting specifi-
cally called in an attempt to clear up misunderstandings and de-
lineate responsibilities,2 and an intensive course on budget-
planning harmonisation, given by an Economic Commission for
Africa adviser. Relations between ths heads of the Offices re-
mained unsatisfactory and uncooperative and no one attempted to
bring them together. Eventually, after a lengthy period both
were transferred. Some improvement resulted from the establish-
ment of a Budget-Planning Working Group at Assistant Secretary

(rather than at a senior) level.

The Construction Capacity Committee which foiled to begin func-

tioning during the previous period, remained non-operationol.

Project Review Commie.tees were not utilised in the ministries,
the general view bei-'g that informal meetings or meetings which

dealt with other matters as well os planning were adequate.

District Dcvclor»mont Secretaries These officers showed
neither ability nor initiative to undertake any planning respon-
sibilities. The Government made no effort to improve the situa-

tion.

The National Plannin Consultative Committee remained inoperative.

The Dovelopi icnt Operations Committee functioned for a few months
into this period. In 1972, however, it was felt that the tanks
of this Committee and those of the Budget and Development Plan-

1. See Chapter III, 9

2. Notes on a meeting between Finance and Planning officials
held on 10/11/72, FIN/ORG/C.11 13/11/72.

3¢ I.A. Malik, Training course in budget-plan harmonization,
op.ctt.

See e.g. DOC, Notes of meeting of 30/8/71], and Progress
renort No. 25 as at 25/10/71.
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nin;; Cor,milttee were overlapping, and that the 1latter should con-
tinue as the overall supervisory committee on budgeting and
planning, and the former should cease to exist.1 The BDPC,
under the Chairmanship of the Senior Permanent Secretary and
serviced by the Budget-Planning Working Group, thus became the
most influential agency responsible for regulating ministerial
differences, investigating complain by the CPDO and supporting
the CPDO’s effort” to coordinate planning and aid negotiation.
However, it did not meet regularly enough to evolve into an ef-
fective part of the planning machinery. Towards the end of the

period, however, it showed signs of increasing its efficacy.

Town and Country Planning (discussed in more detail elsewhere)"'
did not make significant headway, and by the end of the period

its professional staff was effectively reduced to one volunteer.

Visible results

In addition to the noticeable increase in donor interest in
Lesotho (for example by Germany, Canada, the United States, the
African Development Bank and the ScandlT .v'ion countries), a num-
ber of bsioility anc engineering stu, j and mineral and other
survey \ -—ore comp, cted during thi-s period; for example, on air
transport, telecommunications, diamonds, coal, water power, ir-
rigation, sewerage, livestock, tourism, small industries, and
roads.”" These studies woreof assistance bothin increasing
knowledge about the country and its potential, and in providing
the detailed backup information essentia to project requests to

donors. As a senior memberin Works remarked:

We in this department have been in a bad position
in that wo have no money for investigations at all. To
get an engineering project off the ground you must have

1. Notes on meeting between Finance and Planning officials.,

on.cit.
See Che.$.ter III, Qe
Se« il liyj.or, Henori on development assistance 1073, He-

b 4 tZO, UNIT*, Lay 197-4, p-e 1; and, for example, Government
of ,<jotho, Xinis.ry of Works, Water and Sewerage Branch,

orj on Pisim {-worage schoi e, Brian Colghoun and Partners
unc or i.salgtunent to ODA, February 1974; and Lesotho trana-
;or:a tlon tudy, Draft final report, Houghton and Partners,
February 1974V
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an engineering report which can cost 1 per cent of the
project. So the first thing if to find a donor for he
report... Till now our projects have not been convin-
cingly investigated. Once a report is in, however, a
project memorandum is a very small job because the 3jus-
ti .cation is in the report.+1

Further, scepticism about the Planning Office and its
various activities began to diminish as certain relatively im-
pressive projects became operational: the pilot agricultural
project at Leribe was being transformed into the far larger
Xhomokhoana River catchment project, and the Thabo Bosiu Rural
Development Project had commenced its work, as had the Senqu
River Project in the south. Other examples were the Lesotho
Bank, the Voodlot project, science laboratories for secondary
schools, the construction of a number of roads, extension to
Maseru sewerage, district headquarters water supplies, expansion
of the Agricultural College, police quarters, Maseru airport

runway, border posts and housing.

According to the evidence available, these and numerous
small projects were not having any noticeably positive effect on
the countryls economy. Yet they were creating confidence among
civil servants that the planning machinery could produce results
The satisfaction which can be gained from an administrative
exercise actually leading to an administrative output, irres-
pective of the broader impact on society, indicates the divide
which c..-sts between the bureaucratic milieu and the realities
of the economy. This will be further illustrated in Chapter 1V,

and elaborated on in Chapter V.

A notable aspect of this period is the extent to which the
CPDO came to rely on foreign support to overcome ministerial
resistance. Ministries remained uncooperative about progress
reporting systems and foreign aid procedures. The planners lock
ed the power to ensure compliance, and the capacity to encourage
cooperation through helpful responses. It further lacked the
available data to help it justify decisions, evaluate alterna-
tives or measure progress. And the politicians still did not

come to their rescue.
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In this predicament, the CRDO turned to foreign aid
agencies for backing. By contrast v-it. its o”m unsuccessful
attempts to initiate progress reporting t occdures, or draw
up an annual economic report, it was able with UNDP support,
to carry out effectively reviews of UNDP p. vsonnel, and with
British cooperation, to improve reporting or British projects.
The preparation of three-to five-year cooperative programmes
with donors enabled the Office to elicit sc ie ministerial
interest in medium-term planning. Only b ,ause of donor sup-
port wa - it able to enforce increasing ministerial support for
its foreign aid procedures. To strengthen its case for im-
proved statistics, it relied on arguments based on foreign
criticisms of the Lesotho Governmentls lack of information,
and the increased aid which would flow from a more convincing
information base.l Lastly, in putting forward its case for
an increase in planning staff and a new structure, it pointed
to the growth in donor interest in Lesotho, and the urgent need

to prevent this being wasted.

6. Al'U1L 1Q7t TO JUNL 1975 STRLNUIHLNING OF TUB Cl»UO AND
THU ShCOND PIJVN

Machinery

CPDO Because of markedly increased government revenues - a
consequence primarily of tie combined effects of the operation
of the new Customs Union agreement and of the greater earnings
of migrant workers (see Chapter IV, 4 D and Table V for a fur-
ther explanation), and encouraged by the number of foreign agen-
cies willing to supply assistance to Lesotho, the Cabinet res-
ponded positively to the Planning Office's proposals for a staff
increase. It -Iso agreed to pay the costs of partitioning and
fitting out the top floor of the new Lesotho Bank building in
order to accommodate the larger staff of the Office. Thus for

the first time the C ‘DO was able to position its personnel in

1. Cabinet Circular Notice No. ?1 of 1072, The first annual re-
view of theUNDP cour yry programme for Lesotho (10th and
-1th August 1072), CIO/AID/3/1 12/6/72; and CPDO to Cabi-
net (SPS), CPO/STATS/1 9/5/72.
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terras of its internal structural divisions.

The reoreanizption (aimed at overcoming the defects 1listed

in the previous section) entailed the creation of five new

posts: three Senior Planning Officers, one Planning Officer
(Assistant Secretary) and one Higher Executive Officer. This
allowed for a total professional establishment of thirteen: a

Director, a Deputy Director, three Senior Planning Officers and
eight Planning Officers. The additional Higher Executive Offi-
cer was included to strengthen the administrative cadre and
take over some of the routine work on technical assistance per-
sonnel from the Planning Officers. These additional posts in-
volved an increase of over R22 000 per annum in the recurrent

budget of the Office.

The responsibilities of the Office were allocated to four

department s:

(i) Financial resoi rcos pnd economic cooperation This was
to act as the C ;DO division principally responsible for
identifying and corresponding and negotiating with donors,
bilateral and tultilateral, as well as dealing with other
departments of the Ministry of Finance and questions of
internal capital resources.

(ii) -.nt.irril re;., ur .. and ar.i.-inii.y development This divi-
sion was responsible for dealing with the Ministry of Ag-
riculture, Cooperatives and Marketing, as also the Depart-
ment of Community and Rural Development.

(iii ) Jndusf-rir 1l resources and economic Infra stract urc This
section of the Office covered Commerce and Industry, Mines,
Tourism, Posts and Telecommunications, physical planning,
and the divisions of the Ministry of Works, chiefly roads,
water, sewerage, mechanical and buildings.

(iv) »n resource, and government services Human resources
covered Health and Education os well as manpower planning,
while government services dealt with n host of departments
including Statistics, Police, Prisons, Aliens Office,
broadcasting. Information, Local Government, Justice and
Interior.

The new structure could be represented as follows:
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Director
1
r
— Deputy Director
s ®o SPG P
- I I — I _I_ 1
20 PO PO PO p'o PO P O PO
Financial resour- Naturol re- Ijidustriai re- Human resour-
ccs aiui i'Jeonomic sources and sources and ces and Govern-
Cooperation Community Economic ment revenue
developc;ent Infrastructure

eAdministrative Services

++
+ S?0 - Senior Planning Officer
PO - Planning Officer

In addition to a larger staff and o more appropriate di-
vision of responsibility, the principal advantage of this new
arrangement was seen to be the inclusion of Senior Planning
Officers who provided the Office for the first time with a mid-
dle level of professional staff. This meant that intermediately
pPlaced between the Director and the Planning Officers (who are
frequently Jjunior and inexperienced) are officers with some
experience and post-graduate training, able to assist with in-
service training of less senior members of the staff and re-
lieve -he Director ol at least some decision—-making responsibi-
lities. The post also provided an additional rung in terms of
career advancement within the Office. The establishment of a
separate division of the Office to deal with all donors assisted
aid negotiations, since the previous system (with different
divi ions handling different donors) had led to confusion and

imperfect preparation.

Dome difficulty arose because of the heavy and diverse
demands on the Deputy Director. The above structure required
her to fill three roles: to substitute for the Director who
was frequently absent for lengthy periods (when she too was re-
quired to accompany various missions abroad); to serve as
Senior Planning Officer for one division; and to supervise the
supporting administrative services. It was thu decided to
appoint rn additional Senior Planning Officer and so relieve

the Deputy Director of responsibility for n division.
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The Office eapo-oyed five new Plnnnin! Officers and one
new Senior Planning Officer, who transferred to CPDO from the
Agricultural planning Unit; and thereafter a further Senior
Planning Officer originally from Botswana. It also increased
its expatriate contingent considerably with two Overseas Deve-
lopment Institute Fellows, one UNDP Special Adviser (with spe-
cial responsibility for preparing the Second Plan), an ILO
adviser (with special responsibility for manpower planning)
and later a World Bank economist to strengthen the Office's
capacity to prepare major projects. During this period the
Office had up to twenty professional officers (twelve local and
eight expatriate). During the .a..t six months, however, it
lost its Deputy Director (promoted to PS in another ministry)
and one Senior Planning Officer (who joined LNDC), while one
Planning Officer wai. seconded to the Agricultural Planning Unit.
Shortly after the period, it lost its Director (appointed Depu-
ty Director of LNDC). While the general rate of turnover was
not as alarming os in previous years (and the Office was able
to boast four or five members with approximately four years ex-
perience) the loss of its three most experienced officers was a
considerable setback. For, in addition, it should be re-empha-
sised that the expatriates were moving in and out of the Office

on one- and two-year contracts.

The CPDO was also strengthened by the rppointment of an
experienced Administrative Officer and a Higher Executive Of-
ficer who set about improving administrative, clerical and
filing practices as well ns taking over a share of the routine
work from the Planning Officers. Both men, who were beginning
to make a useful contribution, were destined to leave after
fairly short terms of service. Clerical and typing staff were
also increased, although the heavy load involved in preparing

the Second Plan proved beyond the Office staff's capacity.

Plurin fng Ur,its The planning units were not included in the
changes to the CPDO and during this period they may actually

have regressed.

AM indicated in the previous section, the mo-il. Important
of thoio, the Agricultural Planning Unit, suffered a number of
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serious reverses md by the end of the period had almost ceased
'o operate# Iho firt structural problem concerned the
relationship between the Senior Agricultural Economist and the
Deputy PS. In 1971 the administrative structure of the Minis-
try of Agriculture could be represented as follows:

Minister
PS

Chief Planning and

Planning Unit
Coordinating Officer

Principal Admin. Agric.
Secretary College
Accounts Personnel

Clerical
services

Agric. Crops Livestock Engineering & Cooperatives
Info. Division Division Construction & Marketing
Services Division Division

Field Services

In 1972 a UN Food and Agricultural Organization (FAO) adviser

on agricultural administration recommended that the Chief Plan-
ning and Coordinating Officer be retitled Deputy Permanent Sec-
retary and that he be responsible principally for coordination

cl implementation, while '%hv Planning Unit should be directly

responsible to the PS, as follows:1

Minister

Marketing

Deputy PS
Principal Admin

Secretary_
Admin.
Services
Research & Veterinary Conservation Cooperative
Extension & Livestock Services Development
Division Services Division Division

01vision

Field Services

le A« McCollum, Organlzationn3 and administrative requirements
for agrfculinr . dcvcTonmunt. UN/FAQ No. TA 10Q1. 1Q72,

Appendices 1 and 2.
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One of the few proposals of the report put into effect with

reasonable despatch was that concerning the new arrangement be-

wcen the Planning Unit and Deputy PS. While the general divi-

sion ol activities appeared clear, in practice - particularly

the work of the Senior Agricultural

on specific projects -
and of the Deputy

Economist at the head of the Planning Unit,

PS, overlapped. The personal difficulties which resulted wore

exacerbated by the following facts: both men wore very senior;

neither was required to

one was a local and one an expatriate;
the PS made

consult with the other before proceeding to the PS;

little effort to mediate in a deteriorating situation; and

divisions on occasion exploited the confusion to use one person

when they could not get satisfaction from the other.

The second problem (anticipated by the FAO report)1 was

that the marketing side of the Unit became immersed in execu-

tive tasks, at the expense of planning and project preparation.

In fact the marketing personnel came to see themselves as a com-
pletely separate entity from the Planning Unit. This attitude

was indicative of the uncooperative atmosphere developing in the

Unit.

he difficulty might be explained formalistica Uy, focus-

ing on the definition of the word 'Team'. In FAO terminology

eream* has a specific meaning which distinguishes it from a

grouo of FAO individual experts. For example, with a 'Team',6 a

saving on man-months in one section may be utilised elsewhere,

i3 not the case. Second,

while with separate individuals this
'fc.wn header' who

With n eTeam' , members are responslbJc to a

in turn is accountable to FAO headquarters in home, while indi-

vic* als ere each separately responsible to Rome. Originally, in

February 1972, the Ministry applied to FAO for n Team. FAO,

however, rejected this as cumbersome and recruited advisers

separately to Join these and the local officers already at work
in Lesotho. Nevertheless the Senior Agricultural Economist saw
the group as a Team end him.elf os Team leader,+1 os did the

1. Ibid., p. 16.



- 115 -

Howover, the F.'.0 per

members of a 'Team*:

Evgtgtp:, !

TATM T
1 -

* 1 1 1 1

"e'r ':%Vr °f WOrks f°und ~ errect no pionninfi

1A - l«7.Y.n7£" gtivei'T" % -Igononni for UNDP n—

*-e Kingdom of l.ocaotjio. 'ho oVo -
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unit to head. In August J974, an expatriate economist join-

ed the Ministry. Ai"i or some initial confusion, the roles of the
economist, the Principal Administrative Secretary and the
Controller of Works Services were satisfactorily defined, and
the management of both ,roject and Second Plan submissions

fron Works shewed very noticeable improvement. However, since
no counterpart had been appointed to work with the economist,

the continuation of this situation was not guaranteed.

In Health, the oosition continued as in the previous
period, with one local officer manning the Planning Unit under
unconducive circumstances. In Education, the Planner was pro-
moted to PS, end was replaced by a younger man who in addition
to serving as Planner was required also to fill the post of
Education Officer for Mathematics teaching. In effect, the
Education Planning Unit was thus reduced to about two-thirds

of one person.

In the Ministry of Interior, the PS of his own accord re-
quested, argued very strongly for, and established a post for
a planning officer. In August 1974. a planner arrived and
took over the planning functions from the Principal Administra-
tive Secretary. For various reasons, he felt constrained to
leave Government in March 1975, % thus leaving ILh< Ministry

without 1 Planning Univ. Since the IS hintso was transferred,

no immediate effort w.a made to find a replacement planner.

Other crnm ncnts This period saw no progress in planning
in the districts, or with the Construction Capacity Committee,
the Project Review Committees (although one or two ministries
established small committees to supervise submissions for the
Second Puan), the National Planning Consultative Committee (the
private sector continuing to remain outside the planning pro-
cess) or town and country planning (although 0 British proposal

to strengthen physical planning was accepted).

The Budget and Development Planning Committee wunder the
Chairmanship of the Senior Permanent Secretary and with the
CPDO’s Senior Planning Officer (Financial Resources and Econo-
mic Cooucration) acting as Secretary, met more regularly and
functioned more effectively than ever before. It was not,

however, yet fulfilling the task of an authoritative agency
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able to focus on, identify the factors involved, and specify

responsibilities for disputes and defects, and thereafter

vigorously pursue the matter. The progress made by mid—975

Jnabr» however, have left some ~*ocoin for optimism, were it not

for a number of relatively unpromising factors.

Jirat, it appeared that the Committee was paying too much

attention to details (so duplicating the work of the Finance-

Planning tiorking '.roup) rather than to more important policy

matters. Second, while the Committee was under the Senior

PS (the mo .t senior civil servant in the PM's Office) its de-

cisions were conveyed to the Minister of Finance by the PS,

Finance, who served as an ordinary member of the Committee.

There was p otential for misunderstanding here, in that the PS,

Finance thus had an important post-decision role where he might
interpret and comment upon recommendations from Finance'’s point

of view, rather than from that of the Committee as a whole.

Further, the Secretary of the Committee was an expatriate and

there was once again room for concern that no counterpart was

being effectively prepared to replace him.1 Finally, a few

months after the esearch period, the Senior PS who was Jjudged

to be taking increasingly positive interest in the Committee

wi»s ?ppointed Acting Vice Chancellor of the National University

ol Lesotho, and the attitude of his successor to the Committee

was still uncertain.

Tasks

Uilif' . prop, ration .md caniioi o:itimat In March 1071

the C binet directed that, a budget calendar worked out over

the previous year be adopted os part of an official manual on

budgetary practices. Jlie stated intention was to tighten

1. An analogy may be seen here with the Development Operations
Committee which functioned effectively while served by an
expatriate secretary.

2. :eo Appendix XX for a fuller discussion on preparation of
the budget.

3. Government Of Lesotho, Manual of budgetary procedure. 1974.
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financial control, 1 ,prove cost-0ffcec .ivoness, stress the capi-
tal component of the expenditure programme, and facilitate

timely project implementation through punctual project and

budget preparation.

The Calendar atirmJat.es that call circular he iMauud

on ,21 June, giving the ministries about ten weeks to return

their detailed draft estimates. The circular went out five

weeks late (this was carrier than the previous year) and left

tac ministries nine weeks for capital estimates and eleven for
recurrent estimates.l A common problem was experienced in the
ministry headquarters which delayed unnecessarily before for-

warding the circulars to the divisions,' in one :a.s., Works, the
delay was six weeks. The following list indicates the
response of the ministries (deadlines were 30 September for

capital estimates and 15 October for recurrent estimates):

Ministry Submission Capital Recurrent
date estimates estimates
- days — days
overdue overdue
Agriculture 9/1 /74 86 101
Health 15/11/74 31 46
Thucation 6/11/74 22 37
Finance 23/10/74 8 23
Commerce end Industry 23/10/74 8 23
Justice 10/1 /75 87 102
Interior 6/1 /75 83 98
PM»s Office 13/11/74 27 42
Minister to the PM 19/11/74 35 g%
Defence 30/ 9/74 J5
Foreign 10/ 1/75 87 102
Works 18/11/75 34 49
Communteatione 8/11/74 24 32
Auditor-Genernl 26/ 9/74 11 a4
His Majesty's Office 13/11/74 29
Interim National Assembly 23/10/74 39 54
Public Service Commission 23/10/74 39 54

The wor.it offenders, Agriculture, stice, Interior and Foreign

had taken about 140 days instead of the 56 days stipulated. In

1. Circular Savingram, Finance to PSs and Heads of Departments,
F1IN/KXPmVs.1l (75/76)-2 29/7/74.

2. Finance Circular Nctle. No. 1 of 1975. re1/,X¥* PUT/S,1(75/76)-8,
Vol. 1, 14/1/75.
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CPDO to PS.,

CP0/36/05

24/10/74.



limps or logical * missions' 1in the first half of January.

Monthly chschs with the four sections of the CPDO revealed,
that after the promising start by a f w ministries,

however,
On 1 April 1975 (that is,

submissions slowed to a trickle.

the first day of the implementation year by which time all

projects should ideally have been approved) only sixteen docu-

(project memoranda or progress

and not one pro-

monts of the required fifty-seven
reports) had arrived at the High Commission,

ject had yet received British approval to go ahead.
j~eporation® of the fecond Planl Preparation formally began
in May 197+ with a CPDO circular calling on ministries to sub-
mit their material for consideration and later inclusion in
the Planning Office's original

the Plan. Starting on 1 June,
(till the end

work schedule allowed for approximately 42 weeks
to have the documentation finalised and sent

of March 1975)
Prom the start work fell behind schedule.

off to the printers.
Not one ministry actually managed to comply with the first

deadline of 31 August for a draft of general material and

lthumbnail sketches' of projects, and Works and Education were

the only two to respond reasonably promptly
Most were ten to twelve weeks late,

submitted three and a half months after the
ul-

(that 1is, about two

weeks late). and Agricul-
ture had still not
At each stage preparation fexl further behind;

deadline.
late - June 1976 in-

timately the plan came out twelve months
stead of June 1975.

From the outset, it was clear that the planners had left

the start of the exercise too late, and in consequence had

At the early stages too, they failed

allowed too little time.
to provide any useful guidance about the intended content of

the Plan and direction of development. A planning unit officer

complained:

1. lor a more detailed discussion of this, see Appendix X.
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3jc in the Plan - that is a wicked evasion of respon-
sibility. +i

l'he Planning Office had obviously erred in overestimating
the material available for ready use by departments, as also
their capacity to use what they had for plan preparation. Its
evaluation of the state of progress in the ministries had been
buoyed up by a number of large projects already under way or
at an advanced stage of negotiation, and by the availability
of a number.of reports and studies by advisers and consultants.
It underestimated the numerous areas which were un- or ill-
prepared , and overlooked the fact that in some ministries plan-
ning capacity was so weak that they were hard put to translate

the studies into sectoral projects and plans.

A further factor in which the CPDO's confidence proved
misplaced was the contribution of the planning units. The
section on Machinery (above) showed that planning unit capa-
city actually diminished at the very time when an expansion
in its output was most needed. One planning adviser whose
evaluation of the plan preparation was generally favourable,
conceded that these units were 'essentially quite weak. It is
only with great difficulty that the CPO has been able to get
contributions from them for the plan' .+” Interior's one -man
Unit existed only from August 107** to February 1072, and the
person concerned said that he did not, and had not been in a
position to 'prepare any submission for the Plan'.*5 In bdura-
tion, the planner was promoted to PS and succeeded in November
197*t by a man who hold another post simultaneously. Not only
could he hot devote his full attention to planning but he ad-
mitted that having arrived at that stage, he lacked the back-
ground to participate effectively in the formulation of his
Ministry's programme. An expatriate adviser to another di-
vision of the Ministry undertook a considerable share of res-
ponsibility for the Education submissions. In Health the Plan-
ning Unit, while generally kept in contact with the proceedings,
was neither centrally involved in nor fully consulted on the
Ministry's drafts or negotiations with the Planning Office. The

most serious disappointment was the performance of the Agricul-



tural Planning Unit from which much had been anticipated, and
which in the event made a meagre contribution to the Plan.
Tragically, the Livestock planner who had been particularly
productive, died, and with his death the tenuou ness of agri-
cultural planning v/aa exposed. For lengthy periods, no com-
munication 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 more positive side, the Works Planning Unit operat-
ed effectively and linked up well with both the Planning Office
and the divisions. While there were material differences of
opinion between the Unit in Commerce and Industry and the CPDO,
that Unit did bear the brunt of its Ministry’s work on the Plan.
Finally, the Unit in the Cabinet complex, with responsibility
not only for its divisions but also for public service build-
ings, enacted a wide array of Plan preparation tasks. On occa-
sions, however, the Unit's non-planning duties wore felt by the
Planning Office to be postponing progress on the drafting and

negotiating of the Plan documents themselves.

In addition to the weak contribution of the planning
units, the other divisions of ministries did not cooperate as
readily as the CPDO had hoped. They were reluctant to devote
time to physical progress questionnaires, from which information
was needed for the Plan; they delayed in the appointment of

contact men, people with whom the CPDO could communicate direct-

ly whenever necessary; and their submissions were generally
very late. The continual turnover of senior level officers and
their frequent visits abroad slowed down progress further. "In

most cases, no arrangements for n fully briefed senior official
to follow up work on the Plan was made' and as a result 'nobody
would touch anything on the Plan with policy implications during
the absence of the head concerned'.” Such turnover of staff and

absence of senior members applied equally to the CPDO itself.

1. C DO, Report on progress on the preparation of the second
17/12/74



The Planning Office did not succeed in effectively involv-
inC the district authorities in the exercise. Aware of the
criticism that the districts had been totally ignored ii pre-
paring the First Plan, the Office organized a tour (accompanied
by representatives of LNDC and Interior) during 1974 to meet
DAa and District Development Committees. The officers reported
that the meetings were useful, while the DAs were encouraged by
the interest shown. In accordance with the Cl-DO's suggestion,
over the next two months the Districts submitted their Jist of
proposals for the Plan. In addition, the Interior Planning
Unit compiled a report containing the requests of the Districts,
mainly concerned with abattoirs, cooperatives, dams, schools,
clinics, water supplies, tourism, roads and bridges, which it
sent to the CPDO." Having made a promising start, however, the
Office found itself too busy to follow up. A promised round of
further meetings was first postponed and eventually not held,
while the documents submitted by the Office did not receive
serious attention. One DA said: The CI>0 once came last year
to ask our advice on the Second Plan - we have no idea what *#
happened to these ideas and have not heard from them again'/

while Interior got no reaction from the CPDO on its report.

Despite the faults in the CPUO's management end the ob-
stacles which it confronted in the preparation of the Second
Plan, those few officials who could recall the preparation of

the First Plan felt that there had been substantial improvement.

Preparation ismuch better thia time. There is ¢ defi-
nite idea that the Plan is being prepared. Thi:. time

wv Mvo been a ked questions in plenty of time I* £>.»r
mini .try? ami we hove given our amiwer ... and /!lv
planning Unit/ has come back with « series of questions.
There have been two meetings at headquarters oo ®
thing has been handled in a logical way. This Plan is
going to be a lot more logical than the last and a 1lot
more use.*3

The Planning Office was also complimented on its efficient orga-
nization of a donor conference, held in Maseru in April 1975,

which was timed to coincide with a fairly advanced stage of

tour, August 1971
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by both 03 extremely useful.

best to present projects.

It i, important, further, to appreciate that the ender-*

cent would be superior to that of the First Plan.

Othor tKeic.-.

The reviews of UNDP personnel and project, discussed

the h, ,t ection, continued according Lo si,»l procedures

»nd with ndvantue.ous and applicable consequences.

In 1973 the CPDO hpd indicated -« , vx ,txnt.

ed.

rh. marked improvement in .he Office's ecfttficiency Will be

I. Sr. CPDO to Cabinet (SPS), CPO/15/01 6/12/7"*



tory letters cornin™ In from departments.

Ccause of pressure of work Involved in producing the

econd Plan, few working papers were produced. There was
evidence of the Office analysing and critically com-

however,
on the airport feasibility

menting upon reports, lor example,

and on the proposals for a develonnent studies curri-

study
culum.' Moreover, it was taking the initiative 1in suggesting

and coordinating discussion on new project proposals such as
small-scale production of simple agricultural machinery3 and a

local building materials industry.4

Difficulties concerning foreign aid procedures continued

to manifest themselves, for example, students on fellowships

being transferred from one institution to another without the
CPDO or the sponsoring agency being notified;3 ministries re-
questing technical assistance personnel and capital assistance

for projects direct from donors without informing the planning

and donors occasionally not complying with the pro-

Office,
cedures. Serious breakdowns in communication also occurred
between CK-0O and Agriculture concerning the Thaba Tscka Moun-

tain Development Project and the abattoir scheme, with the

Ministry - impatient at continuing delays - taking initiatives
without consulting the Planning Office.*1
the mini ,tries were noticeably more

I, comparison with

previous periods, however,
cooperative about channelling aid through the CPDO.

1. CPDO to UNDP, CP0/4/08 6/1/75.

2. CriJO to Education, CPO/77/0i1i 3/1/75

3.
23/1/75. ~ ' Dboaiu, Leribe and Scnqu Projects, CP0/75/05
4.
CPDO to Cabinet. Work*. Commerce, CPO/35/05 10/1/75
5.
6.

7. CPDO to UNDP, CPO0/18/04/3 26/11/74.
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TUe Planning Office with twenty professional officers
and a sizable supporting staff accommodated in a spacious and
comfortable suite of offices, had come a long way since three

planners, working out of cramped and temporary headquarters,

launched it in 1967. The significance of this change will be

assessed in the final Chapter, but a few closing remarks to

this Chapter are required.

Despite the continuation of resistances and rivalries,
the (-1M)0 clearly had made headway in strengthening Its own
position and gaining greater acceptance of its role in the

civil service. To a large extent this was a function of time,

of increased avaliability of local graduates and of growth in

Government —evenues. .he nature of the civil service too had

altered since 1977t particularly insofar as the average age of

its senior officers was lower than it had been, and more of

them had received a university education. Having risen

through a civil service of which planning was a part, they

resented it less and were less suspicious of it. Also, the

older officials who had remained on had gradually, if reluctant

ly, come to accept its presence.

The growth in the Government *s recurrent budget allowed

for a large increase in the staff of the CPDO (professional,

administrative, clerical) at the very time when it needed this

most urgently to handle the burgeoning responsibilities of aid

negotiation. rthe enlarged professional staff, expatriate and

local, furr.ished it with a greater concentration of expertise,

so boosting its influence, particularly via-A-vis the Budget

Office.

L'i entlal to its strengthened position was the alvimIily
more consistent backing which it received from donors. it was

their insistence which forced departments to concede the neces-
and of

sity of negotiating foreign assistance through the CPDO,
iho

cooperating to a limited extent with review procedures.
rising number of external agencies and government s willing to

give larger quantities of aid to Lesotho raised the prestige of
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the Office. Donors also assisted through a readiness to supply

the C?DO and the planning units with advisers.

The CPDO in turn ecompromised' with the demands for ef-

ficiency and reliability made on it. hy the rest of the civil

service. Its early disregard for bureaucratic procedures,

which resulted in such serious condemnation of its work, civc

way to a realisation that it would have to become more effi-

cient, and operate as a conventional division, if it hoped to

get some cooperation from the ministries. The nature of the

change in the CPDO relates to size and efiiciency, rather than

to resourcefulness or capacity for innovation.

In comoartson with the early years of its existence it
had become a markedly more efficient organization handling a
far m..re complex donor programme. In its fitst vyear, for
example, fends for development, (excluding the tarring of the
main north-south road financed by a soft loan from the Inter-
national Development Agency) totalled R1.85 m.,

was British.

of which Rl1.0 m.
Britain also completely dominated the technical

assistance and fellowships programme. By 1975/d (as can be
seen from Table 1) in terms of capital aid,

directly funded,

both budgetary and

planners were handling approximately thirty

countries and agencies, while negotiations on advisers and fel-

lowships involved a further twenty countries and agencies,

capital budget for that year stood at ICh.S m. - although not

of It would be spent.

In terms of initiating and administering the various tasks
of planning, the planning machinery made advances, but these
were limited to those concerned with the procurement of foreign

assistance (which the Lesotho Government viewed as of vital

importance) . As has emerged from the description of the last

period in this Chapter, oven in these tasks its awn management

and the responses which it received, left considerable room

for improvement. Here again the character of any advances ob-

served, and of any responses to chronic weaknesses or obstacles,

indicated an attitude of 'more of the same' rather than an



TARi.r; I : O, I> 0< I X 975/76

British dove .2 (jr n1

Danish Internotif nrl Lavelo merit Association Loan
Canadian Internrti me 3 Development Agency
Swedish "ntenntl -mal Development Agency
USA-.'.nbr adore Fund

Republic of Korea

Iran

IDA - Thebe. Dosiu Project

IDA - 'reining for Self-Reliance

SA Wool Board

SA Rohair For nd

Cxfam

Unitarian ServiceCommission of Canada
Domestic resources

Raise .cvy Fund

To be funded

(b) ?-irpc'tly £mdod rx. jccvr

Svcdish Intprnationa2 Development Agency
USAID

I'cdcrrl Republic of Gerneny

Drnish International Development Association
Canadian International Development Ayency
UIIDP

UT Co oitcl Development Fund

LvriCJF 2
Intemrtionf 1l Labour,, Organization

World *'cod Procrar.inel'

UI? Fa ily "la'ir.iiv Association

African Development Fund

Anjlo mrrican Corporation

Coldfield3 Inc. r
Intemat ' pel University extension Foundation®
World Univer ity Serv .ce(

Catl.olic Re MLef Sorvice 1

CMr i , r American Relief Jvcry.du're

(a)

Includin,; 25 slippage allowance

5 2JO 000*
3 ' 000
4.18 -'23
2 3 000

23 000

30 000
630 COO

1 015 000
1 12u00P
12 000

10 GDC

30 000

72 000

6 882180
219200
200 000

16 475 703

4d ) 000
969 000
300
550 coo
"DO 000
592 ooc
631 000
10 000
50
2 341 000
92 000
100 000
81 200
250 000
70 000
394 666
1 100 000

9K

866
703

8 344
16 475

24 820 569

In conju:..ction with Norwegian Agency for International

Development
2. In conjunction with the Save the Children

‘e 'und

3. In conjunction with the International Jxten;ion

College

4. Utilizing food donated by USA through PS 430.

Jrtimates of the revenue and expenditure of the

Kingdom of Lesotho for the year 1lst April 1975 to

31 t Kerch 19701 Part 2,

Capital Account.
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abiiicy to adapt or initiate any novel procedures which might

be more effective.

Further, the C i)0 made no advance in extendlug planning
activities beyond the capital to the district headquarters,
let alone further. It made meagre progress in monitoring and
evaluating the implementation of projects and plans, and the
impact of decisions, policies and programmes on the country and
its people. Finally (as will be discussed in Chapter V) its
potential influence on and relevance to central policy-making

remained uncertain.
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ciiAprm in PARI'ICIPATOItS1 PISRSPBCTIVIS : VUVTS OF

ADMINISTRATORS AND PLANNERS

1. I?: rNODiiCriON

By varying the method of research and presentation, but
retaining the focus (on the planning machinery), this Chapter
seeks to provide further insights into the nature of the
Lesotho bureaucracy. It is based on interviews and discus-
sions with ninety persons working in and with the Lesotho
Government. Almost all of them were senior civil servants,
closely involved in the work of planning, about one-third of
whom were part of the CPDO or ministerial planning units.
Included too are the views of some resident aid officials whose
work was related to planning. In recording these opinions,
setting them off against one another, and commenting upon then,
the intention is to indicate tn« participators' views on
their own and their colleagues' problems and possible solu-
tions to them. By quoting them, both the tone of the dis-
cussion and the working atmosphere which prevailed inside the

offices of the Lesotho Government, are evoked.

The perceptions of these sc Tici. Is are regarded as
essential to an understanding o. ,perotior. of the planning
process in the ministries. Negatx.e view held by one agency
of another, however unjustified, off the mu. : nr even contra-

dictory thec> may appear to ths latter, con m e obstacles to
cooperation and communication as dysfunctio any more
ssoundly based' <criticisms. And from U wider perspective, as
Robinson and Gallagher have observed (in seeking to explain
ethe official mind' of imperialism), although the 'official

ideal end the e¢African reality' were worlds opart, it. was the



- 131 -

idea and not the realities vhiuh movea the decision-makers to

act or not to act.

Certain characteristics of bureaucratic approaches and res-
ponses ''merge from the individual topics raised here; yet, a

few general features require introductory comment.

In a small civil service, possibly even nore than in a large
one, personrl antagonism - which is not infrequent - can se-
riously distort evaluation by one official of another’s work
and proposals. Thus criticism was sometimes disguised by re-
ferring to 1lsuch and such officel when e¢so and sol was meant.
Some of the officials wore probably using the opportunity of

an interview to get n variety of complaints off their chests.

Yet, after listening to and participating informally in discus-
sions over a fairly long period, it was clear that there was no
discrepancy between discussion among the civil servants them-

selves , and those responses recorded here.

Many people Interviewed wore aggressive and unsympathetic
towards the personnel of other departments (and their work).
They were ready to criticise and downgrade others: this was ob-
served so regularly that it should be seen as a broadly practised
bureaucratic strategy - by diminishing others one builds one-

self.

There was a minimum of effort made to show understanding
for, or patience with, the difficulties experienced by other
departments, while reasons were always available to defend or
explain the deficiencies of one’s own. In this regard a fair-
ly regular pattern of response to administrative accusations
was noted; quite often, some fault is admitted; then the ac-
cusing party and a variety of third parties are blamed for at

least some port of the problem; further, it is explained that

1e R. Robinson and J. Gallagher, Afrjcn and the Victorians.
The offlcj.ij mind of 1'imrlNMliam. ipbl, p. 21.
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such difficulties (or misunderstandings) arise from the nature

of the aconey's work; despite this, some improvements are dis-

and the agency's particular personnel problems are

closed;
All depart-

listed by way of excusing deficient performance.

ments do appear to suffer to some extent from staff problems,

and the failings of an official's own lopnrtment nro usually
lack o. 'unlifiod staff,

attributed to shortage of staff,
ental head, etc.

turnover of personnel, absence of the dgp,-.«

Other departments, however, are perceived as - to a notably

- depersonalised institutions; as such, the im-

greater degree
portance 01 their staff problems is discounted.

A readiness to defend one's own and criticise other

departments represents that commonly observed be.caucratic
primary commitment to the subunit,

phenomenon: namely, a
Thus, a

rather than to the organization as a whole.

participant's evaluation of planning would depend to an

important extent on whether or not he was part of the planning
machinery. One may compare this with Vcidncr's observation of
inter-agency competition in India and Pakistan for control of

the community development programme: as administrators moved

from ministry to ministry so 'their views on where community

development fit, move/d/ with them'.:
three times between 1969 and 1971 =u le the following divergent
while he

One officer who shifted

comments about the preparation of the First Plan:

served 1in the CPDO, 'Tli, approach was to allow ministries to

submit individual plan, which were then welded im.o the Plan

- after con.uii lat ion with

with modifications and adjustments
'The CPDO atterapt-

After he joined a ministry,

the ministries.'
My submissions were watered

cd to change what I submitted

down to such on extent that I could no I<r see any connec-

.inistry's programmes.

tion between the Plan's programmes and ,
just after

Following a further transfer to another ministry,

the publication of the Plan, 'I altered the plans of m3 inis-

try £io that/ by and large they had no relation to the Plan
and were totally ahead of the Plon».+1

1. Weidnor, op.cit.. p. 214.



was the almost total Immer-

fur. hor 1es.turii
in the inter-agency conflicts.

sion of expatriate advisers
..s individuals they were temporary,

expatriate presence was a continuous and expanding one.

but as a phenomenon the
Part

of the reason for their importation is to boost the expertise

the prestige and influence of their departments, and they are’

therefore soon thrown into the fray. They participated fully

backing up complaints and charges against

in the competition,
Their interests

—t1o0 defending their own departments.

others,
were not as comprehensively tied to those agencies as were
those o« the local officers; thus, at a different level - an

expatriate and aid agency level they criticised their local

counterparts and colleagues and the support services provided
by the Lesotho Government. Clearly, many of those criticisms

were valid, but they also served to demonstrate the obstacles

ofrenting the expatriate,
and to enhance the significance of any successes.
nature of the foreign contribution to the discussion added to

to provide security against failure,
The general

its rather aggressive and negative texture.

2. POWiJR (FOR THE£ CPDO)

It is a basic tenet of much of the literature on planning
should be given firm political and administrative

hat a cpo
A title,

Beking it it is to have any chance of making headway,

15 Ccntrnl Planning *nd Development Office, and the terms
of reference normally given such an office, tend to have an

apparent similarity to governmental declarations of commitment
to Manning and development . Thu, planner,, tend t..... u.em -
.IE,v cas central to government interest and vital to nation-
building. They therefore set out in anticipation that the ex-
pected support will he forthcoming.

both central ministries such

Other ministries, however

as Finance and the implementln* ministries  are wary of any

moves which extend the control of the planners. They are con-

cerned with their own autonomy and their freedom to compete for
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resources, local md foreign. An Influential planning office
altgnt introduce new criteria for selection of projects of
which they disapprove (openly or covertly), or new procedures
which they do not fully understand; interfere with established
routines; and become an arbiter in the competition for new
resources and project . Thus as planners attempt to secure
bases of support, they are closely observed by the rest of the

civil service.

Three examples of the way the Lesotho CPDO tried to

strengthen its position are noted here.

A. Political support The planners argued that they
needed more political support: this had to be substantive,
visible and consistent, not merely token.ldl 1In their view
this was not forthcoming. One example of this lack was
seen in the decision to place and maintain the Director of
Planning at a lower status level than the Permanent Secre-

taries .

The head of the Planning Office has always been Junior
to the PSs, wliociie efforts in certain areas lie 1» sup-
posed to be coordinating - that makes for a built-in
structural conflict and indicates lack of support for
the Office quite clearly.*”

Further indications were said to be the CPDO's exclusion from
the selection of planning unit personnel, and the complete dis-
regard for its recommendations on district development secre-

taries. A planning officer gave another example:

What does happen now and then is that a Cabinet minis-
ter will address a piiso and promise the people a nro-
ject when we have not secured the money for it - and
then we have to beg for it.+4

In consequence, the Office lacked the 'muscle' to elicit com-

pliance with its requests to departments and was therefore

seriously hindered in executing its tasks.
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CPO is xn a pecaliar position because sometimes we
don't have influence and sometimes we do and wo don't
always know where we are or what our impact will be.+

Possibly the most serious disruptions in the work of the
planners resulted from politicians requiring 'quick projects*

to take vbroad and present to potential donors.

These are drawn, but are not well based because of
tixe time factor. Also they tend to be small unim-
pressive projects /which/ don't go down well and ex-
perts find criticisms and then there are delays and
projects have to be reprepared

politicians make us prepare projects in a very
short time ... it 1is very embarassing and you can't
do a good Jjob of that because the collection of data
and information and preparation and consultation take
time. So we do it begrudgingly and not very well.+3

An extreme cxampxe of this sort was observed after the world
01l crisis when Lesotho hastily mounted two aid missions, one

to Libya and one to Iran.

When those project'* went off ... the whole planning
process broke down. That was the big boys playing

stupid games and there was nothing we could do about
that. Everybody got gold in their eyes and started

thinking money would flow like oil. Some bizarre
things went off ... and of course they came back
a ain... That was an exceptional period in which

the whole structure got so pvcrburdened with desire
that everything collapsed.+4

In a process described as 'completely chaoticl projects were

, +
prepared without research, proper justification or consultation;
the Mini.try of Work?knew nothing abouttheir content, nor did

the Budget Office norTown Planning.”

On the other hand, the ministries wanted to contain it. It
was argued that had the CPDO performed better it would have earn-
ed and received more backing but it 'had made too many blunders'/"
Some agreed that the link between political lenders and planners
should be closer than it was, but less to strengthen the CPDO
than to discipline and control it. For a short period when

direct contact was established between the Prime Minister and
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the Director of Planning, a number of PSs are said to have ob-

jected.”

It was also pointed out that in the political leaders-

view the harvesting of increased aid waa a vital method of con-

tributing to the country's welfare. They therefore had no

choice but to take advantage of opportunities as they arose.
If the planning machinery was producing projects systematically
— as it should do — there would bo a stock from which Ministers
could draw without causing a periodic flurry of unproductive

activity.

B « Str £f The CPDO argued that 1if one com-

bined the attributes of numbers, qualifications and expe-
rience, then it was understaffed. This was particularly the

case if it was expected to undertake a larger programme and

send some members for further training.+?

There were mixed views on this. As ministries learned
that donors were going to force them to go through the Planning
Office, some came to see advantages in a larger Office. Others

'Claims to be understaffed generally indicate
it might

voiced doubts.
that the work being produced is unsatisfactory or that

be trying to do work they were not intended to*.+"

One of the rare attempts to relate staff size to some

broader external requirements was made, inside the Planning

Office itself, Dby a senior expatriate (a man much older than

the rest o1 (.he stalf, who attempted to plan on a more long-term

and more comprehensive basis than they; eventually he became

totally isolated and left after one year). 1In his view the

staff was excess ve:

If one compares the size of the CPO with certain rele-
vant factors it is in fact too big. Ten local profes-
sionals and four expatriates are provided for. A capi-
tal development programme of R3-4 million per annum

does not warrant that staff, nor docs a recurrent budget
of R10-R12 million ... Also for o population of one
million and a small geographical area the CPO is over-
staffed. With the staff that exists performance could

be more effective and comprehensive.
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- = 10 As ha-, been noted in Chapter II, the CPDO

moved from the Prime Minister's Office to Finance and back on

a number of occasions. In April J97'» it moved from the Prime

Minister to Finance, a decision that was preceded by conside-

rable discussion both inside and outside the Planning Office.

Inside the Office, concern centred on finding a location which

would Give it more influence and therefore increase 1its effec-

tiveness. Outsiders were more interested in a location which

would improve coordination between the CPDO and Finance, so

rcducinj delays and confusion.

Amongst the planners themselves, the following doubts

about the CPDO joining Finance were very much in the minority:

I am not sure about the authority of the CPO being
strengthened because obviously the PM wields more
influence. The reason for being under the '>rime Mi-
nister was that we could report directly to him and
ho wouj-d be in a position to give directives. We
needed the extra authority because we were aware that
other ministries were criticising us for our youth
and lack of experience.

I think that if Planning went under the Ministry of
Finance it will get swamped by short-term Ministry

of Finance work and lose a good deal of the indepen-
dence it has now by being directly under a PS, rather
than having quasi-independence under the Senior PS and
having access actually to the PM Planning should
be as close to wherever policy “"making/ 1s as nos-
sible, and with the PM it is closer than it would be
v/ion iho Minister oi Finance. It would aggravate the
tendency toward one-year thinking, one-year planning
and budgeting.

MOat of them argued, however (and their view was confiimed

by Others), that they were gaining little additional authority

from their formal 1link with the Prime Minister.

The Prime Minister 1is too busy to take an active in-
terest in the CPDO and therefore the advantage of being
under him is hypothetical only.+3

It is all very well for the Planning Office to be under
“io PM but they can't go round to him every five minutes
or to the Senior Permanent Secretary or Cabinet. 1In
theory, letters from CPO should have the weight of a
“ettjer from the PM but in fact people look at who signed
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“erv”®ncs outside the Planning Office tended
w v Vv u uo agree

'D0 Should b« moved to Finance, but for different

One off uial pointed out that the reason why the plan,
-too

0 th, ¢

reasons.
ners left Finance in 1971 was because the Minister was

'accept any monkey business’'. So

t0r them ' he did not
they Jjoined the ITi.ee Minister's Office where, Dbecause of his
heavy workload, they could 'get away with more', lie thought it

would be better for them to return to the Minister of Finance
Another

a new man, but also firm and trained in economics.*1

view i.e.d tnat since the major constraint on absorptive capa-
city was the recurrent budget (a widely held but not necessarily
correct idea), the Budget Office and the Planning Office needed
as a matter of urgency to coordinate their activities more ef-
pointed out

the

fectively. A foreign adviser, in supporting this,
that while the CPDO had agreed to his working in Lesotho,
Budget Office had not been informed: '"When I came here there
was no house, no office, no counterpart and no allowance to buy

He continued that, in his view, a closer re-

U allpoint pen'.
lat ionship would assist both agencies:

3» RESISTANCE (FROM THE MINISTRIES)

In their effort,, to retain as much room for manoeuvre a.

possible, the ministries not only watched th. CPDO carefully
also used an assortment of means to slow down the spread

u
of CPDO control and of planning procedures. They had at their
the rank, experience

disposal the influence of their ministers,

of tllelr permanent secretaries and heads of divi-

on a
(of soil scientists, civil

sions, and their technical expertise
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engineers, etc.) One reason why resistances of this type can
be sustained in a bureaucracy is that the 'communications sys-
tem among the oldtimera is ao subtle nrd effective that new-
comers /in this ca”e the planner+7 who are attempting to mani-

pulate the organization ultimately feel that they arc fencing

with shadow men'.*

A different kind of response, but one with similar effects,
stems from a lack of planning ability among officials called on
to participate in planning tasks. Unable to carry out the new
requirements, or finding them burdensome on top of their better
established tasks, they engage in *retreatism'; that is, con-
fronted with a new and 'overdemanding situationl they choose
to reduce their involvement.2

At the outset then, ministries resisted any expanding role
for the CPDO, for which various reasons wore given: they were
every unkeen to surrender to the discipline of nn outside Dbody
like the C;'0';+J they did 'not understand the role of the CPDO

nor did they know how to reconcile their own role with this new

unit'; or

. a number of people in the ministries feel threaten-
ed because they are not as capable; plus they don't
want people poaching on their terrain... Also people
not only think the CPO staff are bright, but they feel
the CPO staff think themselves bright.

A. Foreign aid It was felt by the departments that the
CPDO would merely be 'another channel to go through'.4 Thus
despite a Circular on Foreign Aid negotiation signed by the
Prime Minister, they bypassed the Planning Office whenever pos-

sible , arguing that this was essential to prevent unnecessary

delay.

Our experience taught us that if we follow that strict-
ly we shall never get anything at oil ... LVery time
I go overseas I talk to people and this is how we have

1. Crozier, np.clt., p. 199.

M. ... Dimock, Bureaucracy self-examined, in Merton et al.,
oo.cit., p. 403.
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monaeed to get the little progress we have. I ignore*
Planning, Foreign Affairs and everybody and go ahead.

Donors confirmed that departments were still ready to short-
circuit the system, ano would take advantage of any «slips' by
donors. However, donors were making it more difficult by in-
sisting that negotiations had to be channelled through Planning,

and this fact was being accepted.

B. PTorra 3 reporting Further (as was apparent in Chapter
II), departments were uncooperative about any regular informa-
tion or progress reporting procedures. fhe CPDO saw the prob-

lem in the following way:

Whenever wo go and ask for additional data ami in-
formation they think that the Planning Office's main

task is to collect some unwanted information; they
keep saying: "Why do you come along and keep dis-
turbing us for atl this information, and what arc you
going to make of it?" This is mainly because they are
used to routine sort of work - they don't feel 1Irke
doing something new which is coming from Planning
Office.. But how seriously we need the data, they

don't really know.+3

People have Just got too much other work and so they
leave progress reporting till lost, regoidin,. ..t ns
a low priority... As a result any function ol taking
corrective action by CPO is weak because we don't
have the information to take such action.

I have had no success in getting progress reports.
If you have to send a snvingram requesting information
they don't reply. If you phone and say you are coming
to get it, when you get there they tell you they have-
n't got it. They look at you as if they wonder whether
you think they have got nothing bettor to do than pre-
pare information for the CPO."1

In the Ministry of Agriculture, the Planning Unit made a
concerted effort at one stage to elicit regular monthly reports
from all divisions which it then sent to the CPDO. Ultimately,
however, it felt that the resistance building up against the
practice waa detracting from its own acceptability in the Mi-
nistry and hindering its other tasks; so it gave up the prac-
tice - which resulted in an immediate improvement in relations

with the rout of the ministryt
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Ultimately v/e decided to stop because it was a hope-
less exercise and in turr it made the Plnnninc Unit
very unpopular. After w lad sent a progress report
/to CPDQ/ stating all Lite problems Isx the Implementa-
tion of projects, nothing used to happen. So when we
C t back to the divisions the following month and ask
what arc the problems - as you enter the door they

say: 'What do you want ? Progress reports? The problems
ore the same as beforel. So it was not good public
relations for the Planning Unit.+i

In most ministries there was no concerted attempt to im-
prove progress reporting. Yet those that experimented (and
those that did not used the same argument) claimed to judge it
a waste of time and effort as long as there was no advantageous
or useful response. The member of the Agricultural Planning

Unit quoted above went on to note:

CPO didn't react in the way of remedial action

CPO did nothing ... we felt they Jjust threw /them/ into
the wn tepapcr basket ... when we stopped they did not
ask until a donor agency would ask for information.+2

The idea that the Planning Office paid no attention to the
reports was corroborated by another planning unit officer who

did submit reports for a period:

I used to do it but stopped: there appears no need,
and no—one asks about it. I used to prepare reports
every month bet .se it was said 'the Cabinet needed
it*. Nobody has bothered for a year to ask for a re-
port and it appeared - as it does with other ca.es -
that one was doing a lot of work which no-one over
looked at. No—ore cares about progress reports.

A third planning unit complained that even in those coses (such
as British projects) where some review of progress took place,

the CPDO still failed to react or advise or assist.

A planning officer admitted that there was a weakness on

both sides:

Neither Planning nor the ministries have ever had the
ability to develop adequate reporting systems that

could be used for office evaluation; and over and be-
yond that nobody his gone into deep evaluation of pro-
jects... A eporting system can pay off but it takes

a lot of work, on everybody's part and these reports
have to be 1 .2d to make the world a little better, to
make it worthwhile, *#
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C. Pirrmlnf; Units Finally, by way of example of resist-
ance, early reaction in the ministries to the establishment oi
planning units was unfavourable, even hostile. They saw these
new units as an extension of an Office of which they were wary,
and of a system with which they were not yet comfortable.
Suspicion of the CPDO led a number of civil servants to con-
clude that it was trying tc extend its empire by 'putting its
own boys in the ministries'Some more experienced officials
were unable t.o see how it would fit in with established struc-
tures,”*2 and it was felt that the Planning Office should have
gene to more trouble to explain the role of the planning units,
and their intended relationships with the ministries and the
CPDO.*3 Then, in a few cases, insufficient effort was made to
relate the terms of reference of those units to established de-*
partments and posts, causing some confusion in both Agriculture
and Works.*5 And finally, the element of mistrust of 'foreign'
disciplines led professional people ouch as engineers and medi-

cal doctors to doubt the advantages of the economist's presence

and perspective.

I don't believe that an economist la necessarily the
right planner. In fact I hold the opposite view. It
is alright for him to work out the technical details
and costing, but wrong for him to make decisions about
priorities... They can never understand the machina-
tions of our particular profession, and as a result
they make errors.

Professional people who understand the technical en-
gineering side must be responsible for planning, co-
ordination and implementation of jobs; for example,
the costing, engineering, feasibility studios of a road
project or water project could only be dealt with ty
professionals... There is no need for a Planning Unit
huvi. at all.+'

From the economist's side in turn one received this type

of comment;

Doctors arc not planning kind of people. 1>rol ess ton-
ally they deal with patients on a one to one basis and
they are used to situations where the/ get the best,
that is around for each patient and don't see that as
taking owr.y from other patients. They arc not used to
statistical magnitudes, or to thinking ahead.
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With the gradual decrease in hostility towards the Plan-
nino e¢-'I-ice, suspicion of the plQOnning units was said to be on
the wane, " and on example was given of one ministry of its own
initiative requesting cho establishment of such a unit.*2 The

PS in the ministry concerned explained:

Unless this ministry gets a young graduate with a
background in economics who works very closely with
the CPO and is professionally responsible to me, I
cannot get this ministry moving. We must have an
economist. In order to do this X have done away with
another post in the ministry.+3

It was clear that the PS was frustrated at the inability of his
personnel to draw up project memoranda acceptable to the CPDO
and donors. In spite of this example. and of a lessening of
suspicion, in general the attitude of ministries was not posi-
tive. This became clear on a few occasions when the CPDO of-
fered to second its own personnel to ministries who clearly

needed assistance.

It follows fror he general attitude which prevailed that
once they were acc officially, the planning units would
face considerable o vstacl>s in establishing themselves firmly
in the minirtrios, in carrying on ( the tmic.*, they wore given
>nd in got tin, t’ler divisions to cooperate in IhvEkc tn.slci-
according to Wnverston, a planning unit is ‘essentially a
rooosm* of a central planning agency, its relations with the
divisions and with the head of the organization being fundamen-
tally similar to and raising the rrmo roblems as the central
planning agency's relations with operating ministries and the
nationa- political authority. In Lesotho, such similarities
were observed: in the obstacles faced, in the views held by
(and of) the planning units, and in the claim of the planning
unit personnel to urgently require more recognition and power

than they were being given.

1. Vat erston, or.ctt.. p. 565.
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In the Ministry of Education, the low .totos of the Assistant
Secretary (Planning) was seen as a long-term obstacle to im-
proving ministerial planning. In order of standing the most
important person is the PS; he is followed by the Principal
Assistant Secretary (dealing with Finance); well below them
are Uiacation Officers, including one responsible for planning

and below them is the Assistant Secretary in the Planning Unit

HECECC.

In the second half of 1974 a senior official in one of the

branches oi Works said that he had 'never found the Planning

Unitl in thv Mini ,try:

TN

When questioned further he answered that he did know the people
concerned but was unaware that they were playing any planning
roue whatever. About this time the Unit disintegrated and was
replaced by an expatriate adviser, who called himself simply
seconomist, Ministry of Works'. Asked why he did not refer to

himself as a Planning Unit (since there were others consisting



of only one person) he replied:

I don’t call it a Planning Unit because it does not
work like one... A serious problem is that I am in
an advisory cap<tcity /7uviyr there .should he a local
counterpart whom 1 can advise and who has executive
responsibility. The Hxanninc Unit has no Secretary
and no Assistant Secretary... For a Ministry that
spends more government money than any other, it ap-
pears that Works needs a PlanningUnit...+1

Agriculture provided the only example of a ministry where
a planning unit took hold and functioned as such. "It took on',
according to a member of the CPDO, 'because there a whole team
got funded all at once — and so you had a real entity*. tor
reasons already discussed in Chapter II» the 1ll13am' did not ful-
fil expectations and eventually regressed considerably in capa-
city and influence. One view was that because of its desire to
"get moving and get involved' so as to overcome the resentment

of heads of divisions 'it took on too much’:

the divisions then expected too much of it, and
were throwing things at it which did not belong with-
in the planning machinery ... /so/ ultimately we found
that it was the Planning Unit doing everything and
achieving nothing - it was not concentrating on actual
planning.£

4. COMPLAINTS (BY MINISTRIES) AND RESPONSES (BY CPDO)

A general ©valuation of Llie Planning. Office, [>arlIon l;«Ily
before April 19?4, was that it was very weak, although only two
people vent so far as to suggest that it be ’'scrapped altoge-
ther' . It was variously described as n 'bottleneck* ,* ' a
ebogging office’ ,* a 'post office*, and an inefficient one at
that,” as a 'problem in the way of development',** as ’'lethar-
gic’ ,*" as 'dealing with everything and nothing',*10 and as
«just waffling and not getting down to things'. 11 There were
a few people who found it of 'great assistance'’,* and felt
that the ministries would not cope with aid negotiations without
the support of Planning;*1' but in general comments were critical.

There was sonic change in attitude after April 197~ .
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One extremely common criticism of the Planning office con

seined the youth and inexperience of its personnel, who were ~

referred to as 'a kindergarten' .+l 'small

+4

» o y .  children'
and ’'the kids on Kingswayf.

The youth and the image of young-smart-qualit red of
the CPDO caused a lot of resentment. Middle-aged

go and ask the CPO how to do it.

you have a generation gap. CPO is
entirely with very young bright wupstart
duates and I think that people
just because in Basotho
great

staffed almost
college gra-
in the ministries -
society elders are held i
respect - cannot take these people

seriously no
matter what their qualifications.

Others wore more concerned with the linked problem of inoxpo-

rlence, which they said resulted in the CPDO lacking any 'broad

understanding of the administration','7 getting

'the wrong end
of the stick'

in misinterpreting Issues and problems,*' and ~*

lacking confidence to take decisions and give final answers.

The Planning Office acknowledged the problem and the conse-

quent resentinont, but maintained that there was nothing that could

be done about it so long os young people were qualified and

older people were not.*10 The situation was aggravated by the

continuous promotion of its more experienced members to posts

elsewhere in government, thus perpetuating the youth-inexpe-

rience element. On the other hand, the number of younger qua-

lified people being appointed as PSs in government increased,

so diminishing the age gap to some extent.

In the aspects of planning looked at in this section, the

pattern of accusation and response suggested in the Introduc-

tion to this Chapter, 1is repeated in o number of instances.

A. 1,>k of planning Anyone who thinks In fwixiis of compre-
hensive, long-term planning would obviously find an almost total

lack of it in Lesotho. Most senior civil servants and advisers

were realistic about the sort of partial planning which could

Yet even on these limited terms, they complaintc
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thnt the Office w;ia not Hi<uirin® .ihe.id, am) w.im tliuvua offering

no Guidance at ail as to where they ahoudd bo coinc.

Since I have been here, I don't reaember anything
as for as planning is concerned.

‘lonning is not producing a plan once every five
years.. .+~

CPO don't pass on any forward thinking to us.+%
CK) don't assist us with future thinking.”**

We are.still living from hand to mouth - Jjust when
an idea comes up - e.g. an irrigation project we

all flock there, we do the thing and see to it that
ultimately funds are made available for its imple-
mentation, and then another idea crops up, e.g. wool
washing - we flock to it. But in fact there is no
planning.+J

Some people responsible for planning in the ministries felt
that the CPDO, by devoting all of its t. ic to project memoran-
da and not to planning ahead, was merely duplicating their
work. Certainly, during the period of preparing the Second
Plan, more forward thinking and efforts to programme projects
wen present, but here too the CPDO came in for criticism.

For example, ministries felt that they had no idea of what re-
sources would be available: 'the sky is the limit... This is
eyew. ah, not polic " and we would waste our time drawing up

plans, designs, costing it etc. We did not got guiding pnra-

neters.' ' Ano her person said in this connection that CPDO
had eva led its responsibility: 'The general attitude in the
CPO is to ask others to plan for them ...'+lJ

Linked to the criticism of lack of forward planning was
the suggestion that the CPDO offered 1little guidance or leader-
ship:

There i.. no stock of projects, and no direction to
the projects.+9

We are too undirected. We still tend to talk too much
as separate entities instead of part of a national de-
velopment plan. There should rather be a common ap-
proach.

Another syndrome in Lesotho ... is they will take
anything if it doesn't cost them any money, no matter



what the needs
to come... In
lead but has

comes from the

how it i'olotes to whot is goin” on or
or* or what the cost will be in years
these cases th' CPO has not taken the
acted as a mere rubber stamp for what
ministries.+1

is terribly important that ;horo be some focus -—
else with limited funds we run into the predicament
where we are doing a little bit of everything all the
time and it does not work.+2

iurthcr almost universal and continuing comment on the

CPDO was that.its coord Lnntive and informative functions ap-

peared inoperative. A planning officer admitted that the 0Of-

fice often failed to tell 1lthe right hand what the left hand

is doing'.*-1 Samples were given in the ministries where the

planning units carried out this role in place of the CPDO.

fboro J4 no coordination role our Planning Unit
d*d the coordination - we brought the CPO in when
necessary... Ve used to contact other planning units
directly on our own when we thought it was useful or
necessary as this was not done by cro. +4

In another case, a number of elements were left out of a pro-

and the ministry bypassed the CPDO and called

ject memorandum,
«If left to

all the relevant people together to discuss it:

the CPO it would never have got anywherel,+l This resulted on

occasions 1ii confusion over certain projects which were sub-
mit ied, forgotten about, appeared under a new name, under a dif-
ferent ministry without people knowing where it came from or

got to.+6

Ihesc comments provide an illustration of the contradictory
nature of aone criticism made about and pressures put on the plan-

ners. While some civil servants said they wanted them to take the

initiative and lead, others preferred them to remain in the back-

ground and not interfere. Morcovei, many of those who encouraged a more

positive role, baulked at the idea of raising the Office's status
and authority oo as to enable it to exact compliance with its proce-

et others who expected it tocarry out functions more active-

dures.
to improve its coordinative function,

ly and cJectivoly, lor example,
were ooviousxy unenthusiastic about being coordinated by it and



losing their rooci for manoeuvre.

In response to the above criticisms, the CPDO admitted a

total lock of perspective planning and weaknesses in med'Uni-

term planning, but refused to accept that no planning took

place at all. On the contrary, it argued that proceeding in-

crementally and realistically they were steadily improving in

this task, giving as an example the cooperative, medium-term

Further, it point-
the

programmes it was structuring with donors.+1

ed out that in view of lack of capacity in the ministries,

idea that the CPDO could leave project preparation to them

alone, while concentrating on longer-term planning, was un-

realistic .

The lack of annual plans and annual econo

rnic reports was seen as further evidence that the CPDO was un-

ol what progress was being made.

All we have is one document for five years. Reality
geus further and further away from what is envisaged
in the Plan.*2

During the course of 1972 one attempt was made at drawing up an

annual nlan, which went so far as a pre-final draft; but it was

never issued. A member of the CPDO described the exercise:

We produced one annual plan for 1972/73 but it came

out in December instead of May. Its p rposo was to

cl, "iiy the capital estimates, explain wh. t nad oeen

«.ch? eved in tne previous year, what problems had been

encountered, how much was spent, and then plan for the

coming financial year. But it was late and not published.
When we startcu working on it in Morch-Anril, we

did not have all the relevant materials concerning pro

jects. We had to go out and get information on past per-

formance and it was very difficult. The next year would

have been easier because government agencies would have

known it was becoming practice and they would have kept

records accordingly. I don't know why, but the issuing

of that first /annuajJ7 plan was discouraged. The next

year not a mention was made of producing another one.+3

'mother planning officer suggested that one reason for its non-

appearance (in addition to being so late r.s to have lost much

of its usefulness) was that progress in terras of Plan objectives
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had been very modest. The production of the document coiUd

at that stage have had a negative effect on morale:

lou want to be able to build on and do something
better the next time round; but there is an inherent
problem that you may hurt people at the same time.+1l

CPOO0 also pointed out that it had not had the manpower to carry
out this task systematically, nor had it been able to set up
the information-collection procedures which wou d have facili-
tated its successful preparation. Members of the Office ad-

mitted that much wM,6 being lost as a coiiMet|uonce.

you should stay on top. If you find one of the
priorities you set was cither unreasonable or wrong,
then you should switch ... We have never published
anything which said this is the way we think ... it
should be going... It's a mistake to allow /new pro-
jects, new developments, change”/ to go on outside the
Plan. It would be much better to revise the Plan and
incorporate these things periodically.+2

A lot is lost in terms of consistency and discipline

and helping to see what it is that is most felicitous
to do next. It would have beer worth the effort, but
there was not enough manpower.+3

Most members of the CPDO would not accept, however, that this
meant that the Office was totally at a loss on the state of
project implementation. They mentioned the capital budget,

the quart "]y review of British projects and review of UNDP
personnel as examples of 'fairly effective' methods of 'keeping
the pieces igether'. Tl There was considerable difference of
opinion am”~“g the planners, however, on the role of the capital
budget as a substitute for an annual plan. One view held that

it served to keep the

coming year under reasonable control, not only
from a financial point of view but from on intellec-
tual point of view too. There is a great deal of an-
cillary work that has to be done w.th /its/ prepara-
tion.. . /it/ imposes more than just a framework or
sea ITnIding upon which you can hang whatever you are
going to do... It does assist with planning the year
ahead as it does soy what is going to be done.+5

The other view found it unsatisfactory as a substitute:
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Tin* problem is th.tl /il/ tends to be in terms dl' ex-

penditure find not ... of physic;..! turrets... You run
the risk of never thinltinc in substantive terms, and

about refocus ing and redirecting things.+1

/it i>y Jjust a list of projects which do not tell you

anythin# - Jjust titles /of projects/ - just a table
oi contents. fhey don’t help much and are no substi-

tute for producing an annual pian. +2
c¥* Project preparation and appraisal The preparation, ap-

praisal and negotiation of project memoranda is the principal

lunction ol the planning process in Lesotho. Again, ministries

Brere dissatisfied with the quality of the CPDO performance in

this sphere. When questioned on whether they felt that the CPDO

was ’'testing’ or ‘challenging*
any roeanii.t,ful way, there were some qualificdly favourable

the memoranda they submitted in
res—

ponses :

They do test projects, mainly from the financial as-
pect. Technically one can’t expect them to, because
of the broad field covered by one person.+3

They do make suggestions at the management and ad-
ministrative level, which is the level of their com-

petence.+4

In general, however, comments were less favourable:

I prepared two projects for construction in the most
appalling positions - fortunately the one got lost,
but the other wu have money for. Tl'di in a v.-ry
thinly populated, remote, inacceHnib Io spot; .same
chief was quite keen. The PS okayed it and CPo never
queried the site. They jut accepted it and passed
it on. fhci e wat. no road of any description and it
was on the wrong side of a major river. CPO never
Priced what the basis of the decision was, nor for
population liguros, distance from other clinics,
of which hrd been explained.+5

As .ar aa 1 can see there is no questioning, pertinent
or in. ne, cither about specific projects or economic
<Icuails or, obviously, on technical details or on the
package BM a whole ... there is no question of the

C.O0 being a body really testing or challenging my work.
I have a feeling that they don’t even look at it pro-
perly. +°

none

Me,.'.ling'ul appraisal is done by the UK tcan in Blan-
tyre. They come up with the cogent and relevant
questions that make you question yourself. These
are the weighty questions and they arc very valuable.
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One person pointed out that it would save 1lconsiderable time

and disappointment’ if the C 2P0 could identify weaknesses at

an early stage, rather than awaiting replies and questions from
ohe British. Another said that the natural consequence of this
was that ethe requirements of the British ... guided him in
project preparation, not /those of/ the CPO' .42 A related alle-
gation was that the CPDO was not correlating projects, either
the package of projects from one ministry, or those of different
ministries: 'In this regard it is acting more os a Post Office
than a Planning Office'.+'" It was also suggested that it was
not harmonising projects with the availability of trained man-

power :

JcMotho is gelling involved in too many projects; and
its trained manpower in not increasing fast enough.
One project is taking workers from another and this
means expatriates can never be withdrawn, or if they
are, supervision is going to break down.**

It was confirmed by a field officer on a major agricultural pro-
ject that the work was being impeded by lack of anticipated
local personnel,” as by the Ministry of Agriculture which found

new projects draining its own staff.#

The senior expatriate member r ie CPDO who ended his con-
tract early (see above) strongly ; .clsed the standard of pro-

ject preparation in the Office:

There is no such thing really in Lesotho. Project pre-
paration is taken only to n very car]y stage - one could
describe it at, project-pre-pre|>aration ... /iq/ is not
properly or fully ova.mated, and this causes much delay
oilier. Ihe foreign donors then send out an exoe" 't who
investigates one step further - a pre-feasibility

a few months later a team of experts will come out

it mig.it even require a further team... A main role is
budgeting and this duplicates thv role of the Ministry
°: Finance... We should appraise projects not budget
them. K

Others in the Office listed obstacles to improving this aspect
of (lie Of . ice's work: continuing lack of data and information,
inadequn ce preparation in the ministries, no alternative pro-
jects irom which to choose, j.nd the need continually to submit

to donor interests:



Lesotho Government lias been in n position much more
of a passive reactor than of active agent ... we have
adjusted ourselves to che donor *s procedures, mainly
because we did not have procedures, and that led to
terrible confusion.*"*

dowever, the PlanningOffice felt that its capacity to prepare
projects had improved considerably, ashad its abilityto re-
late projects and programmes. It was felt that the cooperative
programmes drawn up with some bilateral donors, the country
programme negotiated with UNDP and the preparing of tne Second
Plan provided evidence of this.**- They also felt that their
approach to project preparation and planning was a realistic
one in Lesotho's cir”um trnces. J"aimers should begin with the
present, locate pro/,e t. ,nd work towards preparing a good,
sound 'battery' «Vv' ects and then altempt to evolve a stra-
tegy t of what appears to be feasible. 'fo si I there and

say we are going to have an X per cent rate of growth for tlie
next five years' and try to plan on that basis wou.d be 'just
hot aid' . W.'e are in a sense building from the bottom up.

Thau 1, the correct approach to planning at this stage. Build

from the possible up, rather than from the ideal doxm.,+"

In the case of a country as poor and small and under-
developed as Lesotho, a CPO should ... work on the
preparation of plans which shoutd inherently be very
flexible ... Flexibility is essential in a country
in which there is as 1little known about what is goii
on as there 1is in Lesotho - you are working in the
absence of fact. So if you start rather empirically
- as you should do - with a project approach, as you
develop more facts It becomes more clear where you
can make investments that seem sensible. 4"

5. CONFi ICr (WITH rHL I3LDGLT OFFICE)

As indicated in Chapter I, conflict between a central

planning office and a budget office 1lias boon a regular

feature of the administration of new, underdeveloped
countries. Green described the planners as ‘opti-
mistic* and the treasury as 'cautious'; Lewis used the

terms 'expansionary' and 'restrictive'; while Dasgupta dea-
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the treasury as normally an 'old established organisa-

cribed
while the opo is

tion with extensive powers'
locking authority and established bureaucracy'.l

'invariably a new

body,

HWhe conflict differs from that between a cpo and imple-
in that here both are central agencies

menting ministries,
both

claiming a national rather than a sectoral perspective,

possess some economic and financial expertise, and their acti-

vities are meant to dovetail and be mutually advantageous
on the capital and recurrent

(for

on plans and budgets,

example,
Yet the different roles they are

costs of projects, etc.)

required to perform lead, then, to divergent, often opposing,

approaches to the use of resources.

relations between Lesotho's

As observed in Chapter II,
The

CPDO and Budget Office did prove extremely problematic.

love; of animosity reached such a peak that for a number of

years the heads of the two Offices were not on speaking terms.

fho budget Office's concern with raising local revenues,

with controlling recurrent expenditure and balancing the bud-

ideology of esolvency*: «above all*, the

get leu to a subunit
'the Government has to remain sol-

budget Controller remarked,
CPDO had the task of attracting and facilitating

ihe
with the purpose of accelerating

-ue spending of foreign money,
Its declared purpose was

.quotable with 'expendi-
recurrent costs of pro-

the two Offices conflicted

the implementation of new projects.

'development*, which in practice was

ture*. Thus on the question of, say,

jects which had to be borne locally,

Furthermore, the Budget Office's task

rather than cooperated.
of controlling expenditure required substantial attention to

procedures and forms. The CPDO, par-

and respect for routines,
this as an obstacle to imple-

ticularly in its early years, sa,

mentation and progress.



Differences were accentuated by an initial r>ower diffe-

rential. The Finance Ministry was well established by inde-

pendence; it was staffed by senior and experienced officers;

its procedures were fairly broadly understood; and 1its control
e it a formidable lever of power. The

without any

over expenditure g;
CPDO with its younger, inexperienced staff, tried,
comparable leverage, to introduce procedures which were not
understood and were resented. The differences resulted in

negative stereotypes; tliu Nl.innors M.aw the nudgeters as old—

fashioned, tight-fisted and rigid, while the latter saw the

former as inexperienced, irresponsible and inefficient.

fhis situation was aggravated in the beginning by oppos-

ing attitudes towards the use of British advisers: the PS,

Finance, the Budget Controller and a number of other senior
in Finance were British; the CPDO members resented
This

officers
British influence and excluded it as far as possible.

was pa: ticularly relevant because of British dominance of the

donor programme, the budgetary nature of negotiations between

Britain and Lesotho and the history of financial arrangements

between the two countries. A British official commented that

efor some peculiar reason, Finance seems to be responsible for

British aid and the C 'DO for other aidl. He suggested tV3t the

probable historic cause was that originally British money was

used, for recurrent expenditure and formed part of the budget.

A CIDO officer confirmed that the role of the CPDO was 'much

stronger in every other k? -id of aid than British aid'’t

he reason for that is these othe” sources ' ve deve-
loped largely -incu the CPDO lias conic into being. Bri-
tish aid dates back considerably longer. So there were
channels of activity for British aid, both recurrent
and capital, which relied much more heavily on the

ini«itry of Fin. nee *nd Cabinet. Th L cunfunos the is-
f.uo. fho general working procedures tend to be diffe-
rent with the British estimates.+2

There wore also continual accusations that each was en-

croaching on the other's terrains

The two offices were pulling in different directions,
they were duplicating services, asking for the same
information, requesting ideas on the some things
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On the subatit ‘ion of project., /for the British

grant? CPO shou. tp>:e the initiative but in some
cases it does ... and in some cases Budget Office
does .+ -

There is some duolication of activities. We are sup-

poeed to avoid it, but it is partly due to staff
changes and partly it is very difficult not to. Bs-
peci.vlly in the. review of development projects Budget
n 'ice iIml;; the ( 0 mighi be Late oaf>oci:vl Iy concern—
in;: thr British devolorimcnt grant where qu.-rl.orly re-
views are required. So Budget Office sends its offi-
cials to get them, and CPO aJso sends officials

/ausq/' the Budget Office needed to know the state of
progress as it has a bearing on recurrent costs.+2

.nis situation, sometimes of overlap, sometimes of non-
communication, sometimes of one Office filling in for the other,
caused considerable confusion among government departments,

lor ex. ople, a member of a planning unit complained:

At one time we wore very confused because we knew our
roue war to ,repare the project without consulting
Budget Office - it was assumed that it was the respon-
sibility of the C 0 to negotiate the recurrent side

with tie Budget Office. When we found out that things

v o net working out that way, we unilaterally approach-
es- the Budget Ofiice to get their assurance that re-
current money would be available.+3

Relations between the two Offices eased somewhat during the
course of 1973 and 1974, because the heads of each were even-
tually transferred anu because one person, working in both, was
acting as an effective link. This was a very tenuous arrange-
ment , however, since it was in danger of breaking down when that

individual, an expatriate, left.

Budget Office personnel, after the establishment of more
cordial ties, gave examples of the difficulties e”ill being
expei ienced with Hanning. One person said that although he
was receiving copies of about fifty per cent of projects, this
was not proving useful ’'since the project memoranda were weak
end did not give sufficiently accurate information on which re-
current implications could be based*.Another officer com-
plained that the memoranda were often submitted too late, after
they had already been submitted to Cabinet or even to the donor,

or sometimes only when Finance was required to release funds.
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On this particular issue, the Budget Office hrd earlier drawn
up a jon...lk which required its signature before a memorandum
was forwarded. The CPDO later drew up another, omitting this
requirement and enabling it to proceed without consulting
Finance - a rather simple technique of reducing procedural
steps .nd Iinaneclt influence. Another example concerned tech-

nical assistance personnel:

terms of reference are also changed while they are out
here and /we/ are not informed. So an expert who is
advisory becomes operational and more money is then
required by Government. this can become very embnras-
sing.+1

Briefly, it may be noted that quite serious difficulties,
also of v competitive nature, were experienced with the other
m-'j°r central agency, the Cabii et Office. An organizational
problem revolving around the planning role of the Deputy Senior
Permanent Secretary (also a senior British citizen), complicat-
ed ties between these two Offices and perturbed some depart-
ment s. On the one hand this official substantially outranked
the Director of Planning, while on the other he was also head
of the Cabinet Office Planning Unit and was required to submit
projects falling under his sphere of responsibility for CnDO

approval.

C.ibinet has a double—hatted role. On the one hand
there are a number of executive departments in the
rime .inistor* - complex and the senior cnnancnt Sec—
ietary and the DS, , are re.-.ponuil) Ic for I.hr u. On the
other h. nd tliy Cabinet Office ha Utv jo i» of being
liiL.on to the council of Ministers and consequently
kcin primus inter narrs ... It was unclear at one
st. go whether the DS d, doing something called 1Cabinet
pin.;.ling* , was planning Cabinetla own projects which
mean ood Aid Programme, Broadcasting, Tourism, etc.,
or whether he was Cabinetls attempt to do overall
planning for the various ministries in which case he
was clearly duplicating the role of the CPO.+2

The lines of demarcation were contorted further by the special
responsibility of the DSPS for government housing and building
programmes. Jincc Works lacked the capacity to construct all
building projects each year, the DSPS and Works had in prac-

tice determined the priorities, which was a significant planning
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function. Further, .same .smaller ministries, such as Justice,
whose planning was uunited to building a few courts, worked
through him. For reasons which were not clear, he was also
responsible for dealing with one donor outside cf the normal
CPDO procedures, namely the Unitarian Service Commission of
Canada. As with Finance, his role wa expanded on occasions
when he felt it necessary to stop in and carry out odd tasks

on which CFDO was delaying.

6. IN -.FFICIil.~CY (IN fHr, CPDO)

A stress on conformity and reliability which transforms
an ndnerence to rules irom a means to an end is a long—observed
characteristic of bureaucratic organizations. Nerton wrote
about the 'familiar process of displacement of goals whereby
an instrumental value becomes a terminal value* and Crozier
about 'ritualism' characterised by an emphasis on institutional
means at the expense of overall goals.l Others argue, however,
thrt this is one aspect of the negative bureaucratic stereotyoe
ant* should not be uncritically applied: it occurs to a greater
extent in some bureaucratic organizations, to a lesser extent
in othtrs, and the causes differ. For example, Bla-u noints in
one case study to insecurity rather than strong habituation as

the main cause.”

While taking account of thiswarning, it is interesting to
note that the particular weakness of the C.'DO which genet atcd
most anger among Lesotho's enior civil servants - eliciting
possibly t] e harshest remark: - related to the Office's inef -
ficiency and tardy maintenance of documents. Efficiency in
government administration is important: too much attention to

procedures may divert attention from obj.ctives, but failure to

1. Norton, op.cl ., n. 356; Crozier, op.cit.. p. 198.

2 ! e d.au, -jit dyn.-#irjcs of bureaucr.cv. A tudy of intcr-
-Y-L' real, ion i?: two govoriu:iont a, uiioios, '"1'963, np.
~31-49; and J.A. Vieg, Bureaucracy - fact and fiction, in
I'i.. Mlerx (cd.), .elements of imblic ad'iini .iration . 1959 »

Pp. 49-65.
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follow procedures or keep records may equally hinder the at-
tainment ol the same objectives. Yet while over— and under—con
formit;y may have similar impact, it seemed that the average
official was more comfortable in the presence of the former.
Thus the failure of the CPDO to comply with routines and its

continual mislaying of documents were the cause of great frus-

tration.

Further, efficiency assumvs additional Lgu i¥ic.mev in the
evaluation of departmental performance because it is an area of
concern about which most administrators have sufficient 1lexper-
tise * to be able to make an assessment. In a civil service as

small as Lesotho's, persons with technical competence operated

in very small groups, if not alone. fhere was no large body of

officials qualified to judge the professional proficiency of
civil engineers or veterinary surgeons. For most civil ser-

vants too, a planner's ability to analyse the costs and bene-

fits of projects, was beyond their level of competence. Thus

efficiency becomes a common denominator for evaluation.

In theS3 circumstances Lesotho's CPDO, initially a very
small, fluidly organized agency consisting primarily of young
local officers anxious 1lto get the country moving', set out to

plan with a minimum of paper work.l Not surprisingly, it failed

It had no wry of storing, recording or retrieving papers, and
was soon completely swamped by documents and correspondence

which poured in, and by the criticisms of its poor organization.

The Director /of Planning/ thinks he can carry Plan-
ning' s filing system in his brieferse.

1 think their filing system is to dump everything in
the bnckyard that comes through the front door. 2

Typical of what happens ist we'll write to them two
or three time to find out the status of negotiations
find gel n< reply, rmmd then one «;.y they' I! phone us
nnd . I whet i . happening. ho we don't know if they
evon get the otters or if they rend them beeruse they
don't acknowledge then, end then when they make con-
tact it is as if they didn't rend them.

1. Ike negative response to Selwyn's suggestions about keeping
minutes of meetings was mentioned in Chapter II.
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TIio consequent delays were serious enough to have an ad-

verse effect on aid negotiations and programming and phasing

oi projects, particularly when ministries forgot to 'prod'

the C no on progress fhero were complaints of considerable

delays - 'unnecessary sitting on projects before forwarding

then'; of failure., to consult,
and of forgetting to inform ministries

resulting in Important elements

being overlooked;

when money had been approved,
One example was given where a department submitted a request to
and also at the some time

so holding up implementation.+4

the C.-I0 for forwarding to a donor,
(since there was a deadline of on

Four months later, the department

wrote directly to the donor
annual donor board meeting).
was informed by the CPDO that it had forwarded the request;

nor notified it that the request had been
the Board

on

the some day the

approved. had it relied only on the Planning Office,

ieting would not have considered the matter and the
Other examples occurred where

oplicatioi

would have hod to wait s yoor.+5

CPDO'm slow processing of memoranda had prevented the implvnum-

tation of projects within the intended financial year.+0 In a

somewhat rare reference to the effects of inefficiency and delay

on the werid Out.3i.de, an official in the Ministry of Works con-

cluded :

C,> £°n't realise or appreciate the urgency. They
the?i th;,t "V,ry day they sit on a memo in
the * r ! "orbing day less for implementing

Moreove. , CFDO had no procedure for acknowledging receipt

of iettcr?o- for informing departmenta about progress in nego-

tiations. Thus even when it was taking appropriate steps,

the ministries were unaware of it

| |
similarly, an interviewee who was generally fairly approving of

the CPDO stressed this as a major complaint:
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c don’t tell us vmot 1s happening. Uc never get
told .nythir.g in the in-between stage.', i.e. from
the time we send the project till we are informed
it has been approved «r not.+1

Discussion with registry personnel in the Planning Office
revealed that for a period in 1973 there had been only one per-
son working in the registry. She was hopelessly overworked
and no-one took much trouble to explain what she was intended
to do. As a result some planning officers took to keeping
t.ioir 1i es in their own offices, resulting in n number of hap-

hazard arrangement s . *

practices have been developed which are very dif-

ficult to administer. People here are not ised to

proper administration... There is no clear system of
which files are kept in the registry and which ... in
the various olfices... It just sort of hoopened, and

it is not the same in one office as in the other.
j'-1so there ore no clear lines of communication and
one gets conflicting instructions ...+3

An element of *snobbery' between professionals and non-profe.s-
sionals was present, with the result that not much effort was

mode to understand a.id cooperate with the tasks of the registry.

In April 1974 the CPDO was strengthened.J The principal
reason why nistries, as well as donors, appreciated the
change was because the Office's efficiency improved consider-
ably ard it was able to handle ore work in less time.+* Ob-
viously, not everyone was equally enthusiastic about this and
one still heard references to the 'central blocking office','*'5
and to the view that there had been no improvement at all+*

despite now being 'hopelessly overstaffedv People arc crawling

out of the windows'.*7 71 general, however, most of those con-
oerned with planning were positive about itr improved efficien-
cy. if lor.- arc of its effectiveness, Or the quality «.f
ning. According to one donor:

CPO ha improved enormously ... more so since they
h. 0 been given the pooole to do th. work. 1 wouldn't
iaiv 1 tie rofajts in terms of development are more

1. See Chapter II, 6.



effective - I hove lay doubts. But they ore efficient
ot moving documents. They loxow whot. they ore tolk'ng
obout. If I phone someone there ond put r query, I'll
get o reply quite soon obo it the document I om asking
/about/. x'he} never used to know whot document you
were talking rbout, they usually couldn't find it ond
they usually forgot to reply.

7. TICK OF UND.H<ST''NDi;.G (ti¥Y fHE CPDO)

A frequently v .pressed accusation against the Planners was

that they did not understand the ministries. With few excep-
tions, senior civil servants felt that the Office lacked any
real comprehension of the technical or administrative aspects

A~ This type of criticism wos soundly based, ond

But it

of their work.
the officers had o great deal of supporting evidence.

does also need to be seen as part of the on-going competition

between all of them for a greater allocation of resources. For

in effect what they were often saying was that CPDO not only
locked understanding of their technical ond administrative ope-

rations, but that it foiled to appreciate their particular de-

partment «s 'singular contribution' to the development of the

Without any very clear political directives, arguments
or

country.
in fav>ur of giving priority to new roads or water supplies,

expatriate housing, could all be convincingly set out. On a
number of occasions when interviewees .>re pressed for specific
exam, le: of C'-DO's lock of understanding, the reply was: 'If

they did understand us Letter they wouud give us more money*,+ '
itovorniuenl. ollicialn claimed that thi - deficiency resulted

from the planners’ lack of work experience in the ministries,

their unwillingness to got out of their offices and go to the

ministries or out to projects to talk to the people in the field.*'*

1 doubt il any oi them have ever boon on an agricul-
tural project to sec and judge what are the practical
problems of an extension officer and what the people

think. +>

his view of the Planning Office received strong backing from

the District Administrators.l It was clear that at least certain

1. See Chapter V, and Appendix V.
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officials saw no advance in this regard in the period after

April 1974.

There is no improvement in terms of the people who
handle our projects, etc., in understanding our needs
and requirements. Doth technically and in teims of
their understanding of the administrative requirements,
it's just as it waa.+1

The CPDO's response followed fairly established 1lines: it
admitted that its knowledge of the operation of the sectors was
inadequate, but that this accusation by departments had roots
in the particular setting in which the Office was placed and
the role it was required to play. For example, it would be a
waste of manpower to include on the CPDO staff a person fully
qualified to understand all the engineering implications of road
or dam building, yet it was part of the Office's work to inves-
tigate and negotiate on projects of such a technical nature.

It also tended to come in for this type of reproach each time
it rejected projects or cut down on requests for capital or
technical assistance personnel. In addition, the Planning
Office was from time to time placed in embarassing situations
by suddenly generous donors or politicians requiring quick pro-
jects. Uhon CPDO forwarded juoh requests, UepurImiitIn judged
this on indication that it had no appreciation of what was in-

volved :

Once CPDO was offered money for a road project. They
phoned Works and said: Produce something for a road
project in a matter of days... The fact that CPO con

ask for a project off the cuff like that indicates a
lack of understanding.+4

Finally, the planners pointed out, there often axistecd a diver-
gent approach between planners and implementors which caused

mutual misunderstanding:

People who implement often complain about people who
are planning, simply because the difficulties are
qualitatively different, and it is easy for people
doing planning not to appreciate the difficulties of
implementera; end it is not a characteristic of im-
plementors that they have planning capabilities. So
there is reasonable ground for breakdown.+5
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8. 'FING1iJt-POIN 1 (*~.G. WORKS)

Dimock, in discussing characteristics of an 'amorphous'
permanent bureaucracy talks of resistances which are 'so elu-

sive’ that it is next to impossible to spot where exactly the
slowing dawn process occurs. 'It is as though each >erson has

his finger pointed at the next person ... and no om individual
can be pinned downi.1i While accusations against, and replies
from, the CPDO have already demonstrated this tendency, a

clearer illustration arises from the role of the Ministry of

Works in the planning and implementation process.

In preparing and implementing projects, Works takes
responsibility at the design and costing stage and at the

execution stage - either in preparing tender documents for

private contractors or in undertaking the construction. Its

intended r le is illustrated by the following case where a

ministry admitted bypassing Works:

Ve had got a grant to do some building by community
labour which did not turn up; so we ended up hiring

a contractor. One gave up; another charged too much;
our accounting was weak; we overspent without com-
pleting the work. \Io hadn't prepared proper cost es-
timates. Our accounts staff was months behind; we
wore buying materials from the wrong source. It con-
vinced me that we were rot set up to do building so
from then on building goes through Works.+I

However, Works was Judged not to be carrying out its task ef-
fectively. Criticism of the Ministry for delaying an' hinder-
ing plans and construction was strong and almost universal,

and its meagre capacity was seen oa a debilitating obstacle to

executing projects.

Works is proving a great bottleneck - and no-one
seems able to do anything about it. The staff is
Inadequate and not well qualified."**

The lack of a Construction Capacity Committee is

very important as the staff position in the Ministry
of Works is chronically bad - they have no executive
capacity... Last year out of a total amount of R1l,25
million wor'h of project construction they wore allo-
cated to spend on behalf of client ministries they
managed only R500 000 which is extremely poor.+4

1. Dimock, op.cll., p. 404.
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Vortcs rouponded that it was impossible to increese its

capacity as long as it continued to be severely understaffed.

't is all very easy to criticise the Architects'

an architect for nearly nine months.

The fiist reason given for this shortage of fctaff was that the
salaries offered were not sufficiently attractive for expat-
riates.*2 (The situation showed some improvement. particularly
at senior professional level, with increased British and UNDP

terms and after the salary review in Lesotho itself.) However,
it was lelt that at the level below, that is senior technical
officers, clerks of works. etc., who had to work on Lesotho
terms, the problem would remain acute. Second, insufficient
Basotho were graduating in the fields required for training in
engineering. Third, it was admitted in Works that the in-ser-
vice training of local personnel at middle level was weak.
Fourth, it was pointed out that a few applicants for senior
poets had been lost because of sluggish recruitment procedures,
aggravated at certain times by a shortage of houses and the
freezing ol posts.+4 Fifth, it was felt thut a few key people
had left out of sheer frustration; both architects were said
to have resigned in 1973 'because of continual delays in get-
ting funds released to proceed with projects', *' and because
of repeated failures by ministries and CPDO to follow proce-

dures requiring consultation with Works.

This failure - of ministries and of the CPDO to fol-
low procedures relating to construction and to do so at the
right time - resulted in much abortive work, continual redraw-

ing of sketch designs, re-estimates, etc.

Costing of buildings and planning of buildings out-
side Works causes considerable problems
ministries or CPDO will base costing on old costs
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and add five oer cent per year. Or with one ministry,
they put up buildings and no lavatories.*1l

very often the ministries don't consult .. “Vfter
British approval/ you find that the estimates have been
dene by someone not costing the thing properly ... so
there is not enough money ... so back to Britain and
more delays.+2

wo expect client ministries to prepare a sketch

drawing and/or e ain what they want. But they don't
do it. They giv j general idea, then the architect
draws it and they say 'no* ...+3

late in the financial year a ministry will wake up
and come rushing in nnd say 'we must get this project
built or else we lose the money'. But it is too late...*

On some occasions forks prepared no fewer than twelve

sketch designs for one project and forty for another.

Works also argued that much of the bleme for tardy exe-
cution ot construction gJouzi .41 4 bo nLtudied to 11no nee, be-
cause it consistently experienced delays in securing the re-
lease of funds necessary to carry out its responsibilities.

One oificial complained tha, 'an enormous amount of time' of a
number of senior officer.-, *', wasted ... trying to find out
why we haven't got cash and trying to get cash released'.*”* The
Budget Division denied that delays wer serious when minis-
tries followed the correct procedures: 'There ore procedures
for obtaining release of funds. Any ministry can obtain funds
for projects that h'.ve been passed under the correct heads'.**
Works contested this: 'It just not so for Finance to say
that ministries can get release of funds within one day I
have personally gone up there and waited two days and come
away with nothing - and I cannot fathom the delay'.#i Ledgers
were displayed which clearly showed that projects liao operated
in the red for a whole year, the release of funds coming
through on the last day of the year. While this had been done
in previous years 'just to keep things going', it would not be
repeated because of the Government's decision to surcharge in-
di vidua Is responsible for ovvrexpend ituro. Finnnoe suggested
that there might be people in Works who did not understand

that money could not be released for implementation of British
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projects until the British had approved the individual project
m@-3orar.da. Whatever the case. Finance and Works remained

adamant about their opposing positions.i

9. JS (CPDO) AND 7?H Y (PLANNING UNITS AND TOWN PLANNING)

Both earlier observers and present administrators found a
strong tendency for departments to operate in isolation without
any feeling of collective action. Just after independence.

Coat ts wrote:

I find the Ministries extraordinarily self-contained,
unwilling to consult with other Ministries, and have
a tendency to build Empires. A Government is the sum
total of the energies of all the Ministries combined
and until consultation becomes a regular habit at all
levels your government will simply not function.?®

At their inception, the CPDO'a declared intention was that
the planning units should be professionally responsible to it
and administratively responsible to their ministries. This
idea of dual responsibility did not get off the ground. The
CPDO was excluded from participating in the selection of the
planning unit personnel; and once chosen, it showed 1little
interest in their progress. These ministerial planners com-
plained that the central planners made no real effort to imp-
rove working relations or gain their confidence. Their 1lloyalty'
was therefore to their ministries.”"** This is where they were
cmp- /ed and their most immediate promotion prospects lay. They
criticised the CPDO further for making no effort to advise new
planning unit officers, 1leaving them to 'flounder around and

find their way' .*®»

Cl'O have not advised us on how to prepare project
memoranda... When I came, I put in projects without
consulting Works, without justification, etc.; they
did not send it back.*3

1. The inability to get to the source of the problem was one
reason for undertaking a broader study of the budget calen-

dar - ace Appendix IX.

2. W. Coutts, Ropnrt on the structure and administration of
the itho Gov A, 196, pi 17 e
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I arrived here, wa” told my responsibilities /by the
ministry/ and had to ot . with it. No-one in the
ministry gave me advice, nor 'id the CPDO. You get
some advice from Planning vher. you work with them but
they don't help at the beginni ... They expect plan-
ning units to put up foolproof rejects.+1

It was also pointed out by a member o 0 planning unit that in
ail the negotiation and preparation about restructuring and

strengthening the CPDO (in 1974), the planning units had been

overlooked completely:

CPO did not consult with or inform planning units...
fhey made no efforts - or appeared to give no thought
to increasing the status of the planning officers in
the ministries. .hey think of us only when they need
information — but they don't concern themselves with
us or our welfare at all... After all we do a lot of
work for them and they just send it ... +2

The general attitude as expressed by members of the CPDO
served to confirm the view

They said that they con-

(and demonstrated by their actions)
held by the planning unit personnel.

sidered mos t of the planning unite ery weak:

/They/ are inefficient and very slow. They don't have
experience in planning... They don't think ahead, or
really prepare projects well - all projects are not
really justified — usually they Jjust mention one or
two direct or indirect benefits and send it.w

ij.—>entialiy, though, this was seen as 'their' problem, not the

CPDO'e. Despite repeated promises
the Planning Office failed to call regular

- and regular requests from

the planning units -
meetings with the planning units or to institute n system of

rotation of planning officers between the CPDO and the minis-

tries .

The Town and Country Planning Department did not conform

ex ly to the structure established for planning units, yet

its position was similar insofar as it was u special cell con-

cerned with a potentially important aspect of planning lo-

cated 1in a ministry. The fact that it was concerned with

physical planning, while the CPDO saw itself as concentrating
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on .socio-economic planning led to the CPDO showing even less

interest in this Deportment than in the pla.min,: units.

the history of the Department has been one of ineffective,
ness and neglect. Despite a number of attempt, at preparing
Plans, there continued to be no master plan for Maseru, nor for
the district headquarters. A plan drawn up for Maseru in 1,67/
P > the first town planner was apparently perfectly adequate

but 'nobody cared about it too much' and it was not adopted.*l

| s i s a i F -

the second to™ planner was apparently unaware of the first

Plan, and produced a further plan, which is Judged as somewhat
inferior:

A year thereafter a third to™ planner arrived who. having ac-
complished very little, was accused of Co.--option and left the
country. In May 1971 a UK associate expert Joined the Depart-
ment, followed by a second associate in January 1972. They

carried out some research and preparatory work on plans for the

district headquarters. During this period, the first Maseru
to™ plan was rediscovered, but the third to™ planner refused
to use it. During 1,74 the first associate completed his

ecu —-rsct. While the second committed suicide, 1leaving the de-
partment with one non-graduate volunteer, two draftsmen and
throe tracers, and still no plan for Maseru. For the period
August 1973 till June 1,75 (and certainly for some time there-
after, the country remained without a town planner. One UN

associate expert in To™ Planning complained ab. t the CPDO’s
lack of Interest:

?”h1™0, T rr llttle COntaCt ™ 311 Alth the CPDO/.
the impression that the where of planning is
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not really considered.+L

N 1 42

The consequences of this lack of attention to town plan-
nine were felt directly in those departments and agencies

attempting to plan, design and construct the supporting infra-
structure.

o./hen these matters were raised with members of the CPDO, the
responses confirmed that there was little understanding of,
or Interest in understanding, Town Planning and ltd predicament

Essentially again the attitude was that It was Town Planning',
problem, not CPDO*s.

ilWIilSip

t_ , °nd wha* th*y do nobody rays any attention
r” *** As fo~ 1l am concerned, there is no Maseru
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- have nc »ontact with them. I don’t understand what
they *re supposed to do. They don't have the staff

or the equipment they need and they have trouble with
personnel. It seems irrelevant to my work, but I have
not bothered to find out.1l%*

10. OO-.c;.USION

There is a great deal more material of similar nature
to report and comment or. discussions and arguments con-
tinue all the time at all levels, and rumours are constantly
started, spread, embellished and countered in offices,

homes, bars, the club am’ .M receptions. What has been at-

tempted is to indicate something of the bureaucratic mind
a > it reflected on Internal administrative problems and

disputes and the tone and subject matter of criticism and

response.

Observations by Hoyle and Arnold Brecht seem appropriate

here. Hoyle commented on the degree to which civil ser-

vants, immersed in the day-to-day problems of their work, become

insulated from 'the massive environmental changes which are

affecting the whole fabric of life’.l Brecht concluded

that 'a departmental headquarters that contains a thousand

employees needs no outside world to be busy: they can keep

busy all alone in intra-agency quarrels'.2 Both, while harsh,

are applicable. Because of the general nature of the questions

put, it would be wrong to conclude from the contents of this

vhapter alone that lcuotho's senior civil servants were more

concerned with 'housekeeping' issues than with the impact of

their activities on the world outside.
energy and thought was being devoted

Yet it is clear that a

substantial amount of time,
to such matters and to creating and overcoming such inter-agency
resistances as have been described. Very rnruly, in ail the

1. Hoyin, op.cll., p. 68.

2. A. Brooht, How bureaucracies develop and function, in Ra-
phael!, op.cit.. p. 336.
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vance to the country and its people.

patient's health continues to deterloiate.

1. K. Mannheim. Orientation, of bureaucratic thought, in Merton
at nl., op.clt., p. 3ble
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CHAPTER IV TRENDS IN THE ECONOMY : UNDERDEVELOPMENT AI.D

DEPENDENCE

1. BACKGPOUED

Despite the constitutionally distinct aspect <f its his-
tory - os observed in Moohoeshoe 11s rule, British protect ton
from 1868 to 1966, non-incorporation in the Union of South
Africa, and political independence recognised by the world
community in 1966 - Lesotho's economy is very similar, in both
its more historic and more recent trends, to those of the small
African reserves dotted around southern Africa. In common with
them, the changes in the Lesotho social and economic structure
over the past 150 years or so have not occurred in response to
its own domestically-derived 1logic, but rather, and essentially
so, to demands generated by developments in other parts of the

sub-continent,

An outline economic history of these indigenous southern
African societies may, for the sake of convenience, be divided
into six stages. In the first - a pre-colonial or pre-capital-
ist stage - there existed communities of stock-keepers and
cultivators who worked land allocated by a chief who in turn
took a share of the smul2 surplus created. They were largely
self-sufficient in that they wore able to satisfy their own

needs and reproduce their populations.

The second stage covers the irly response of the African
peoples of the interior to the colonial and settler presence.
At and around the points of contact, an African peasantry
emerged: agriculturalists producing according to traditional

means and exchanging/trading their products with settlers and
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Afric&na to remain on as de facto peasants paying a rent or fee

for use of the land.

The fourth stage saw the application of a high level of
coercion to the African communities. This commenced with the
discovery and extraction of large quantities of precious mine-
rals, first diamonds and then gold in the InsL third of the
nineteenth century, and continued into the twentieth century.
Large-scale extra-economic coercive measuresl were initiated
and intensified to force the peasant off the xand and into the
mines. At the same time, the fast-growing demand of the new
towns for food transformed farming into a profitable undertak-
ing and land into a commercially wvaluable asset. Land previous-
ly under de Jjure white control was now effectively taken over -
the squatter-peasants becoming labourers - and new lands were
expropriated, by force whore necessary. As the African peasant
was squeezed into drastically reduced areas of less productive
land, increasingly overcrowded by both stock and people, and
disadvantageously located in relation to the main markets, the
effort price ratio was reversed. This process was intensified
and accelerated by the size and convenient location of the
white farms and the encouragement, subsidies and credit provided
to the white fanuurs# The Africanls competitiveness and will
to farm had boon destroyed. Participation in the money economy
had by now become necessary for many. Taxes had to be paid;

now t ..tvs encouraged by traders and developed when farming whs

profitable, and new requirements pressed for by missiona-
ries, had to be satisfied; and the land itself provided less
and less of these needs. The peasant became a migrant labourer.

Labour bureaux were net up throughout the African areas to re-

cruit and control the number and direction of workers.
Peasant economies had thus been transformed irto labour

1. See M. legassick, South Africa: capital accumulation and
violence, Economy and Society, 3, 3, 1974, pp. 253-91.



reserves. But the very processes set in motion to create this
chance threatened to destroy the advantages gained by South
Africa's mines and industries. The fifth stage - a period of
attempted conservation of t.ie labour reserves - saw an effort
to arrest the process of proletarianization. The system of
migrant labour established was essential to thu profitable ex-
traction of minerals because it substantially reduced the costs
of labour. The reserves supplied some of the worker's, and his
family's ,basic requirements. It provided a permanent home for
him and his family, cared for the women, the young, the aged
and the sick and for the miner when, physically spent, he re-
turned home. It sustained a huge reserve army of unemployed
labour whose presence disciplined those who were employed and
kept down their wages. The traditional authorities fulfilled
the political function of controlling the population in the re-
serves. Finally, the system prevented the evolution of a fully-

fledged, organized and potentially powerful proletariat.l

But the logical effects of the processes of underdevelop-
ment eculd only be postponed; they could not permanently be pre-
vented. The final stage thus witnesses the accelerated corro-
sion of the reserve economies. 'Given the developed incapa-
city of the Reserves to generate a surplus produc . the limited
area available, the increasing pressure of population ... con-
gestion of land, the loss ... of a large proportion of the eco-
nomically active adults to temporary employment in the capital-
ist sector ... inefficient farming methods and the tendency
overstock the land', irresistible pressures destroyed the deli-
cate equilibrium between mine earnings and reserve production.*'
The reserves have become palpably incapable any longer of play-
ing even their supporting role. To protect the interests of
the capitalist economy and the white population, apartheid

legislation and security measures were structured to resist the

1, Sec I. Winter, The post-colonial state and the forces and
relations of productiont Swaziland, Review of African Poli-
tical Icone:tv. No. 9, 1978, pp. 27-8.

2. H. ,/olpe, The theory of internal colonization: the South
African ca:c, London: Institute of Commonwealth Studies,
Collected Seminar Papers, No. 18.
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huge uncontrolled influx of blacks and shore up the reserve

economies through decentralised investment.

The above parallels very closely the history of underde-

velopment of the Lesotho economy. In the first third of the

nineteenth century, Moshoeshoe 1 brought together a diversity

OJ. tribes, ©beiore the Basotho had time to establish clearly

they were beginning to respond

delined politicel relationships,
settlers and colon-

to now loreos represented by missionaries,

ial authorities. Some Basotho left to work for whites, some

continued farming along traditional 1lines for subsistence pur-

while some began to increase production for sale - an

poses,
An Orange Free State

exercise which proved very successful.

newt paper, Phc Friend, writing in the 1850s, commented on the

inferiority of white-occupied land compared with the ’'unsur-

passed grazing grounds and cornfields of the Basotho’ and re-
ferred to Moshoeshoe'a kingdom as 'our principal granary’.”
A long drawn out conflict over this land between Boer and

Basotho was already under way by then. Conflicts, disputes,

opposing interpretations of the 'sale' of land, claims and

raids and counter-raids, interspersed with out-
British,

counter-claims,
breaks of war and with disputed arbitrations by tne
resulted in the steady reduction of the land available to the
Basotho. The Napier Vine (1843) was followed by the Maitland
Line (1845), the Southey Line {1>48 — not implemented), the
Warden Line (1849), the Grey line (1858)
War Of 1356, and finally the Convention of Aliwnl North

The Xf 69 Convention confirmed the

following Senekal’s
(1869)

alter the-1866 Seqiti War.
loss of a large tract of land sti .1 referred to as the 'con-

quered territory* and still claimed by the Lesotho Government.

This includes the present Orange Free State towns of Fouries-

burg, 1iicksburg, Clocolan, ladybrand, Hobhouse and Wepencr in

a belt of fertile 1land running from north to south approximate-
ly thirty kilometres west of Lesotho's present western boun-

dary, coinciding roughly with the lord east of the Caledon

ad to in J. Mmblo, Some aspects of the Sotho social
Is50-, 1977, p. 2; and J. Kimble, T~ thTT
worid : prelude to imperialism, a977?, p. 15.
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River watershed. The full significance of this loss becomes
clear when it is seen against the fact that of the very small

country left over, only 11 per cent is arable.

The British authorities which took Basutoland over as a
Protectorate avoided any policies which involved government ex-
penditure and allowed the country to become increasingly inte-
grated into the South African labour market. The strategy of
the colonial authorities was indicated in the Report of the

Resident Commissioner of 1898/99:

.-loxg.. .or its size and population, Basutoland produces
a comparatively enormous amount of grain, it has an in-
dustry of great value to South Africa, viz., ths output
oi native labour. It supplies the sinews of agricul-

ire m the Orange Free State; to a large extent it
keeps going railway works, coal mining, the diamond
mines at Jagersfontein and Kimberley, the gold mines of
*jie ~ ansvcal and furnishes, in addition, a large amount
of domestic services in the surrounding territories.
The number of men who received passes for labour during
the year under review amounted to 37,371. These facts
are the best rejoinder to those who argue that Basuto-
land is a useless native reserve.2

According to the general pattern described, production and pro-
ductivity declined steadily as the land available per person
declined and deteriorated in quality, and by the end of the
nineteenth/beginning of the twentieth century, Basutoland's
principal economic function was as supplier of labour to South
Africa. By 1921 there were 47 000 registered migrant workers,
by 1936 101 000 and by 1956 154 000. 1In addition, it has been

e Limated that about 140 000 Basotho born in Basutoland were ab-
sorbed into the South African population between 1936 and 1956. 1

1. s'¢e D e Uirachmann, Changes in Lesotho's policy towards
South Africa, African Affairs, forthcoming.

2. Report of the Resident Commissioner, Colonial Office Report
No. 268, 189~/99. quoted by R. Leys, Migrant labour and
popn ,,tion grov. h in iesotho. 1974, pp. 7-8.

3. Discussion in R. leys, op.cit. (The final set of figures
is taken from G M .£. Leistner, Lesotho: economic structure
and growth. I966) .
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Lxitain’s acceptance of this process and its policy that

expenditure should not jxceed revenue (implemented from 1884

to I960) together with a half-century of anticipation that

Lesotho would be incorporated into the Union, left the country

not only underdeveloped in regional terms, but also a colonial

backwater. From i960 there was a rapid increase in government

expenditure with which territorial revenue could not keep pace.
The burgeoning deficit was made up by British grants-in-aid,

which ro*c from R579 000 in 1959/60 to R5 '*92 OO0 (or 55 per

cent of the recurrent budget) by 1966/67, the first year of

Development assistance in this period amounted

independence."
the

to R4,5 m. This assistance made little impact however:

increased purchasing power was concentrated on the civil ser-

v ce, capital development consisted mainly of public buildings

wv.ile savings were siphoned out of the country. *

complained that the money had merely
'as

in Lasers,
fhe BCv leader, Mokhehle,
financed government services and such ether infrastructure
i:t conducive to Her Majesty's Government's concept of maintain-
ing a co-tony. Not a single industry has been established'.®
Both major pre-independence economic missions warned of the
di;ficuities ahead and that there was no prospect of the country
managing without considerable external budgetary assistance

In November 1971 Lesotho was identified, in

as one of

and the

for many years.”
accordance with UN Genercl Assembly Resolution 2768,

ti.c -east developed of the developing countries;

UNDP se-ected it as one of the 6 hard-core least developed coun-

i/-,ic and fInanela l nolicies of the

1x* .
o:' y jitol.-nd, op.cit..p. 4; and L. Rubin, The
L-gn Comm ss”on Territories: what now? Africa Renort. Q.
4, " 1964, p. e
2. O.P. Norwood and L.P. McCrystal, Fiscal survey of Lesotho.

.- cfl't n IO measures to imnrove the finan-
Q' tro les..t.ho Govern,lent. 1966, p. 1.

3. Chjcho Renort, oofcit, p. 58; and The development of the
uil.. :..».I'nd ecor.omy. Report of the Ministry of Overseas Dcve-
-opmcnt, Economic Survey Mission (Porter Renort). 1965, pp.

SIXINT 200

Insutol.-md T-vre.s. 11/i0/63, p. 7.

J* —Jd'S-J rt, on.cit ¢, p. 59;PorterReport, op.cit. .p.
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tries requiring special attention.l

rn® country's present predicament and the mrst signi-
fxcant trends in the economy derive directly from this

The rest of the Chapter will show some of the

history.
and demonstrate

disadvantageous consequences of this legacy,
that the well-advanced processes of underdevelopment and

dependency have proceeded steadily in the years since poli-

tical independence was granted in 19656. The establishment

and growth of political and civil service structures
- will be seen to have

- in-

cluding that of the planning machinery
made no apparent impact on the deteriorating situation.

2. I'd. , i.ACY
oA, Size

By any measure, Lesotho has been left a very small state

botn in real terms and by comparison with its neighbour. It

is 30 333 square kilometres in size, with an estimated popula-

ano a per capita gdp somewhere in

tion o. 1,2 million (1975)
(though a gnp which today is substan-

the region of R50 to R60
tially higher), a very small domestic market and very limited

South Africa, by comparison, ha,

natural or mineral resources.2
and

a population twenty times, a geographical area forty times,

1. Kingdom of Lesotho, The 1972 annual review ..., op.cn,
.soe ais® H* dveem, Relationship of underdevelopment
of African land-locked countries with the general problem
of economic dove opment, in Z. Cervcnka (ed.), land-locked
S ~ 2" ° v 1973, P. 278 on the criteriT used by
UAChAD for classifying states as least developed. See also

loi?ei*yn’ developed countries as a special
- /', tor a critical analysis of the concept of least deve-

loped countries.

case,

2. C.N. Vakil and P.It. Brahmononda, The problems of developing
countries, in E.A.G. Robinson (ed.). The economic conse-
Syences of “hc size of nations, 196],"employ these elements
in considering the size of states. T. Scitovsky, Interna-
tional rade and economic integration as a means of over-

coming the disadvantages of a small nation, in E.A.G. Robin-
eon, 02 . cit., p. 282, pointe to the distinction between

techno o§1cal and economic minimal sizes - Lesotho is small
under both sets of conditions.
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wv/ " uria produces 98 per cent

of the total product of the Customs Union area.l

very small states are generally more

Politically,
experience a

vulnerable than large ones to pressure,
greater sense of helplessness and frustration and have to sur-

mount greater obstacles in order to maintain any valid poll-
tic., opcions st ail.2 Economic oo.ly.ia .iso not.a certain
disadvantageous tendencies for very small states.
eskewed distribution of factor endow-

(possibly resulting 1In.

They are

aore likely to hove a
ments ir. relation to factor demand'
example, the export of savings and import of long-term capital)
economies of scale and a suffi-

for

to lack large enough markets,
ciently diversified production to attain the full benefits of

modern technology and establish vertical economic integration:

vr°ducc eXport a limited range of goods to few-

er customers, thus aggravating their economic vulnerability.*

These assumptions, however, apply more clearly to states

W.ose national boundaries do in fact represent points of dis-
.change in the degree of

con; nuity. that is. of significant

fadt®°r" °r prod"=tl™' -5 Lesotho (like Bots-

J c
1. so effectively integrated into the 1larger

Wane and Swaziland)

1.
A- . rn Afr.c.n Customs

” ‘nt :::dL 4 iry; ~rl” , deve-

Cpf-xiv!'0 - ROMn Y°n- Production, in E.A.0. Robinson, op.cit.
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economy tliat factor mobility has ’‘wiped out’ much of the dis-
continuity associated with political borders.l While its boun-
daries do have some effect on ’'economic distancel (for example,
on an investor's perception of risk and on labour legislation),
theories about economies of scale and small markets appear less
helpful in explaining Lesotho’s position than those which con-

centrate on the wider region of which the small country forms part.
B. landlockednes s

Onu specific aspect of Lesotho's dependence is that it
faces the problems of landlockedness in an aggravated form,
being totally surrounded by one country, with whose Government
it maintains nn uneasy political relationship. A Botswana
economist has commented; 'To be land-locked is difficult enough.
To be black and land-locked in southern Africa is a lonely and
expensive experience’'. Based on a matrix of constraints aifect-—
Ing landlocked atute.i in Africa, Anglin concluded that3Lesotho

was in the weakest pasition to institute im ’ovcments.

There were numerous examples of problems arising for South
Africa's neighbours in consequence of tbvir landlockedness: re-
frigeration trucks needed urgently by J tswana wore 'required
elsewhere'} 'cable breakages' oreventen international phone
calls; goods destined for Dots.mi, Lesotho and Swaziland re-
ceived low priority; UN advisers, foreign volunteers and ex-
perts from countries 'not acceptable' to the Hepublic were
harassed and inconvenienced in various ways, as were Lesotho
officials. The thr.e governments felt extremely vulnerable in
this regard, and judged that Pretorii employed such stratagems

to apply pressure from time to time.

1. See I. Svennilson, The concept of the nation and its rele-
vance to economic analysis, in E.A.G. Robinson, op.cite,

p- 1.

2. H.C.L. Hermans, Botswana's options for independent exist-
ence, In Cervenka, oilcll., p. 209.

3. D.G. Anglin, The politics of transit routes in land-locked
southern Africa, in Cervenka, op.cit., p. 103.

4. See e.g. Koone New;. 11/9/73; D. Kowett, Lesotho and the
Customs Union with the Republic of South Africa, in Cervenka,
oL '-it:., pp. 199 und 206. These points were raised in nume-
rous discussions with officials in both Lesotho and Botswana.
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Of !>.,rticul.«r concern waa Llik South Alrican legislation

w!;icli required that any goods conveyed on Journeys of over

thirty miles had to be carried by rail. For Lesotho this had

it raised transport costs of im-

the following consequences:
simi-

ports as competitive modes of transport were ruled out;

larly exports from Lesotho incurred a cost penalty; delivery

times by rail were longer than by road; except in Maseru, the

labour requirements for trans-shipment of goods did not provide

employment opportunities; uncertain delivery dates complicated

the coordination of despatch of goods with the departure of a

ship from a port many hundreds of kilometres away; and the

stimulus to Lesotho's own transport industry, were its trucks

permitted to carry goods, was denied.l

C. locat ion

Not only is the country small and landlocked but it is 1lo-

cated at substantial distance from any of the major growth

centres of South Africa, while the major arteries of communica-

tion between those centres bypass it.
of the country discouraged the building of railway lines and
Urltish policy excluded the po«-

The mountainous nature

roads across it. In addition.
eIbiiity of incurring such expenditure while the South African

Government cle«rJy had no interest in doing so. This position

helped to render Basotho agriculture uncompetitive with white
were it nearer to large-scale demand,

agriculture. Even today,
But the dis-

tuere mighf be a stimulus to produce cash crops.

tance is even more explicitly felt in its negative impact on

the Government's efforts to industrialise. The difficulties

in tne way of attracting investment (and thereby creating jobs)

caused by the distance from the major supply and demand points,
delays with and additional problems in obtaining spare parts,

indillerent service by South African Railways have been thorough-

frnnsport problems of land looked countries
pp. 1 and 4. s: Amin sees
'sub-impo-

1. S. vhxdaml.oran,
r cr ? study of I<sot.hg, 1973,
“ndlooked states as subject to a form of
slncc thuN are compelled to leave a margin of sup-
plemcn nry value to intermediary coastal states, UNCTAD IIT

— J' <'rlt,..il1 appraisal. 1973, p. 20.  ——————————

auch
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ly surveyed and discussed by Selwyn.l

The underdevelopment framework used for analysing Leso-

t»io*s economy is thought to be more useful than Friedmann's

spatial disequilibrium model, in that it explains how and why

the present situation came about and the forces and structures

that created and maintain that situation. Yet it is not sur-

prising, having Lesotho and southern Africa in mind, to observe

similarities in the two approaches. Friedmann's model divides

the space economy into a dynamic, rapidly growing central re-

gion and its periphery. The growth of the centre is viewed as

being subsidised in part by the periphery.
'colonial' in that it is accompanied by

The implicit struc-

tural relationship is
a series of displacements from the periphery to the centre of

the principal factors of productions labour, capital, entre-

foreign exchange and raw materials.
'primate cities feed/ing/’

preneurship, There is also
a close resemblance between Friedmann's

upon the rest of the nation' and Frank's 'metropole suck/ing/

capital and economic surplus out of the satellites'2 The loca-

tional type model with its attendant concepts of 'backwash' and

*polarization' 1M generally applied to Lesotho by itx political

and civil servant leadership and by advisers.?®

D. Tuc tion and resources

major sectoral contributions and per capita ave-
are characteris-

The size,
rage of Lesotho's gross domestic product (gdp)
consisting principally

tic of en underdeveloped economy. Gdp,
and public and private

of agriculture (41,4 per cent in 1971/2)

Industries in the South African nerlrherv. A
Lesotho and

1. P. Selwyn,
— M-——\rtrlal development in Botswana,

Swaziland: 1975.
1b' ntnnn i develoj’ment policy. A case study of

2. J, Friedmann. 1
Venezuela, i960, and Frank, op.pit———-—--——------——- -

3. See Giles, oprctte¢, p. 2; The framework of economic and
B of the Government, of Bnsutoland . op.cit.
pP- 12; and Opening address by the Rt. Hon. the bYrli,
r of Lesotho. Chief Leabua Jonatlxan. on the first
annuui review of the UNDP country programme. 11/8/72.
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services (52,7 per cent), with mining, manufacturing and con-
struction contributing a mere 5.9 per cent, rose from Rk0,5 m.
in 1960/7 to 1154,6 m. in 1971/2, while gross national product
(gnp) (which includes recorded income from outside the country)
increased from R44,S m. to R62,9 m. With a growth in de facto
pollution from 852 OO0 to 950 OOO in cho same period (2,2 per
cent per annum), gnp per head rose from K53 to Jl60 in the per-
Lesothoes gdp at this stage was the second lowest in Africa. .nd
gdp per capita was the eighth lowest. Although official igu—
res were still unavailable, it was generally assumed that with
the substantial increases particularly in South African mine
wages that gnp must hove risen considerably by 1975 to as much

as double the 1971/2 figure.

The country has only one exploitable mineral resource,
namely diamonds, the export earnings of which have averaged
around only 14 per cent of total exports. Thorough explora-
tion has not yet revealed any new pipes, but De Beers have
begun establishing a mine at Letseng-la-Terai at an estimated
cost of over R30 million (more than Lesotho's total proposed
capital expenditure for its first Five Year Plan). This more

efficient method of mining will raise exports and eventual-

ly, after the mine has paid for initial investment, will bring
tax and revenue advantages to the Government. But it h.ts had
an omployrn.nt displacement effect since the mine employs sub-
stantially fewer men than used to dig the area privately. It
also tics the country still more firmly to the Anglo-American/
De Beers group of corporations on which it is already intensely

reliant for Job opportunities.

Lesotho's only other resource of note is water, whit
had intended to impound and export to the Republic. Neg«
tions failed, however, and the proposed project - by far uho

largest in the first Five Year Plan - did not 1leave the drawing

boards.

1. UK Economic Commission for Africa, African economic Indi-
cators. 1973. fables I and II.
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1966/7

40 512

4 300

44 812

1832 361

Dnrr.vj of

1967/3

42 331

4 400

45 731

9,4

871 193

54,0

..totirvies , Draft Dntlonol Acco'ints,

1966/67-1971/72.

1968/9

43 891

5 200

49 091

10,6

390 277

55,2

1969/70

47 121

6 000

53 121

11,3

909 863

53,4

1970/1 1971/2 1

49 060

7 800

56 860

13,7

2?29 886

51,0
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10,3
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1,7 0,5
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2,7 2,6
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1,9 2:9
0, 0,9

’ 0,9
0,2 0,2
1,1 1,2
15,5 14,2
10,2 9.7
, 4,8

,5 1,4
3,0 3,0

\4
100,0 100,0
1960/ >7-
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3. TNG oXDEP~yELOP>iEKT

Ihe two areai, in which the process of underdevelopment

continued most markedly were agricultural production and

employment creation.

A . A-*rtcu Itnrc

Irends i.i agriculture present a depressing picture.
Eighty to ninety per cent of the population resides in the

producing somewhere in the region of forty to
ave-

countrywide,
fit ty per cent of fidp off small fragmented holdings,

raging tive acres in size. Only about eleven per cent of

the country is arable and this coincides with areas of hea-

viest population density. Stock-farming (most stock-farmers

possess herds of one to three cattle and one to ten goats

or sheep) is practised mainly on the mountain slopes.”

Growing population density - 56 per square mile in 1950,

70 in 1700 and 90 in 1970 - revealed itself in the rising num-

ber of rural households without any land, from 8,5 per cent (i960)

and in fragmentation of fields, in-

co 12,7 per cent in 1970;
1U9 800 (1950)

dicated by the nurber of holdings increasing from

to 161 250 (I960) to 182 421 (1970) and 200 152 (1974) with con-

sequent decrease in the mean size of fields to 1,9 acres.l The

1* - forlic , ti<m * 1 . .m<l future deve lolment of o/;rloud
1- iL : .p'Otho. 1972, p. 3. lie states '"that 15
pvr Cent cl the country is arable. However, most reports
accept 1li per cent as e more accurate figure, e.g. L.B.

ol 01 , population and food. The problem

il ..ffIv ji 1 ' tyd ice, 1974. p. 3* Also, for useful

background on . riculture in Lesotho, see N. Raditapole,

1 .rs> ilory of Lesotl,”. 1974; and TVoject 544 expansion
'1 ¢ topro t-—->rin:ary educational and training

2 1n..ftions an-__ >0h MEpltals". Request to the UN/FAOQ0 World

Pood Ibrogramrae for assistance in a project for economic and

social development, FAP/VFP/5, May 1973.

and optimal exploitation of eco-

2* - N. iiiockoi:, 'v tilabtli
1974,

2 resonr s and for Lors of production in Lesotho.
Appendix 1.

3. Monyake, op.sit.. p. 6.



area allowed to lie fallow to recoup fertility declined from
206 700 acres in 1950 to 128 470 acres (i960 - a drop of 38
per cent) to 9% 800 acres (1970 - a further drop of 26 per
cent) . Further, yields have declined from 1950 to 1970: maize
from 513 (200 1b.) bags per acre to 2,3 bags; wheat from 4,6

2
to 2,4; peas from 4,3to 1,6; and beans from 1,6 to 1,0 bags.

The number of rural householdswithout any stock also rose
from 53 938 or 31,2 per cent (i960) to 103 373 or 48,7 per cent
(1970) .~ Of the 4,5 million acres of grazing land, about. 2,5 m.
is considered suitable for large stock and 2,0 m. for small
stock. Considering the state of pasturage, the land should
carry no more than 200 00 units of large and 1,25 m. of small
stock. In fact it is carrying about double that number:

420 000 and 2 m. respectively.4

Soil erosion has become both cause and effect of the in-
creasingly disadvantageous population-land ratio, and the con-
sequent pressure on, and fragmentation of, lands. The moun-
tainous nature of the country, poor soils, heavy downpours and
poor farming practices have resulted in gully and soil erosion

affecting as much as half the cultivable area.®

1. P. Radford,A tr.titigp.1l synopsis of the agriculture of

th ' :i ’'don r.o" "'50 tc 1974 , March 1974. pp. 1 and
2 and Tables V and * 1 Thokoa, op.cit., Appendix I.
2. .. Rad ford, wu-irl the statistical synopsis of the
«*ricti 1ture of the K1. lon of lesotho Th'jO to 1973* pub-
h'l H'i 'rll 1 , IT<* . 2 Hml Iv. »<e L Iso
I oji.dilic GAiini .rtion for Alrica. lirl»o. of rcoiioiulrdnt».

.ouMt r' J i'e;0-ho. compiled n 1 7 e "172/100 B, pp. 3-4.
3. Monyake, op.oit., p. 7.

»

r *1-%/ deve no ent In the Kingdom of 1lesolho.Request for
Danish assistance, undated, p. 3

5. A.G. Brightmore, A reoort on n visit to Southern Rhodesia
to study the implementation of the I.and Husbandry Act, and

v . . It mean i< the ruml African, nnd its possible oppli-
r or to Ti utoland, 1956; Application for a grant of
K:, (0 to : ct tr; osrort costs for (he food for work con-

scrvitlon or ,gr, 4'me. 1974/75. 19735 FAQO, Development of a

P’ N0 * 'ricu tnral 4ch( 10 In the leribe area, lesotho. Vater-
s! I ; nnge cnt plan fox the Ilhomokhoana Itiver catchment

ab, Vol. J., I9721I Chi cko Refiort, op.cit~ p4 66; and Ian

Hamnett, Some Eroblems In t o assessment_of land shortage: a
case study of Lesotho, Alrlcan Affairs, 72,28b,1973,pp.37-45.



Additional constraint on production are found in irregular
rainfall, periodic drought,, traditional attitudes to livestock,
poor cropping techniques, ineffective marketing arrangements,
use of dung for fires instead of for fertilizer, the absence and
attitudes of migrant workers, and a proliferation of extension®*
services confusing to the farmer and imperfectly administered,
rhe traditional land tenure system has been consistently criti-
cised as a significant hindrance to agricultural development.
The Government, however, has felt it advisable not to alter the
system fundamentally, arguing that it facilitates a more equi-
table distribution of income, it is sufficiently flexible to
accommodate progress, and that the large displaced population
resulting from such a change would cause tremendous social prob-
lems .3 The system has. however, been adapted to support deve-

lopmental programmes and projects.

In consequence of deteriorating agricultural production.

Lesotho has been increasing the quantities of food imports, in-
cluding large amounts of staple foods 1like maize. The total
value of food imported, including food aid. has been put at

R5 5 m. (1968), R6.8 o. (1969), R8.4 m. (1970), R8.05 m. (i97-U

a #
can studio, 14. 1, 197<. pp- 144- 54.

« N & .

ronce, 1975, P* 3e

Donor Conference, Eighth session, op.cjt., P- o
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and ra4,61 m. (1972 -1 Lesotho, Botswana and Nigeria receive
by far the largest svpolies of food delivered by the World !>jod
Programme to an African country: between 19&3 and 1972, Leso-
tho received #22,7 m- or 10,4 per cent of all food distributed
by the WFP to Africa.2 In addition, the Catholic Relief Ser-

vices donated substantial quantities of food.

B. F':TIny; icnt nn.l1 Toou In*

In 1891 the de jure population of Lesotho was 218 504, and
this grew to 427 549 by 1911. to 661 809 (1936), 794 253 (1956)
and 965 913 by 1966. Eased on a 2,2 per cent annual growth
rate, the Bureau of Statistics has estimated the population at
1 155 000 in 1974 and 1 207 600 in 1976.3 At the present rate
of increase, the population will double in the next thirty vyears.
This means for example that 'every month an extra 2 000 mouths
have tc be fed, every week some 500 people need housing and
clothing ...14

The growth rate also meant that between 1U 0CO0 and 12 000
people came onto the labour market each year, and that from
independence till 1975 the labour force grew by approximately
100 000. The Government's effort to respond to this was severe-

ly limited by the fact that at independence it had virtually no

1. Westman, Tr.ide, o>».cit .; and Monyake, on.cit., pp. 11-13.

2. T«-n years of World Food Programme development aid, ’
1973, Table 10.

3.
r.iloter I tics W1th»' I refcr.uco to 1li'lr dimpl lra Ltolld

;v P. : end rebJd.ee
I and II.

4. S e h by the Hon. the Prime .Minister of Lesotho, moving the
37,77 /69 dovelonr 'nt fund estim-- of revenue and cxpendi.-
t-re, p. 4. See a*.so J .... -4 ,.loa, Ihc .ihility oW
r " 7- .sy,t. 1 to m-et not; * needs, with special ref e-
r ~ 7 Ii.— n: .tr once of .0equate literacy le'cls and the
" on cf L . d B po~Ter3 1974; and TI.l. Molapo,
Jr'T:" o 'ons Of one lion increases for t’.4i demand and

,J <p3y of an adc u'to heath service, 1974.



industrial base to -uiid on. A total of approximately 600
persons were engaged in small manufacturing and artisan acti-
vities such as miils. abattoirs, Dbakeries, and printing and
repair shops, contributing about 0,7 per cent to gdp. It had
no natural advantages to offer, and its adaptations of the
land tenure system in urban areas - allowing for long leases
and the declaration of 'development areas' for investment - as
well as a wide array of incentives for investors, made it no
more attractive than a number of the bantustans and countries

in the region offering the same or better facilities.

The Lesotho National Development Corporation, established
in 1967 to administer these incentives and to attract invest-
ment, had by 1975 developed two industrial sites at Maseru and
,—laputsoe, employing about 2 500 people in generally small ven-
tures with which it was associated, such as tyre retreading,
diamond cutting, electrical fittings, candles, ceramics, handi
crafts, and in tourism and catering. The building of a casino
and major hotel saw the number of tourists Jjump from approxi-
mately 5 000 per year to wellover 100 000 within a couple of
years, and up to an estimated 175 000 by 1976.3

In addition to the 2 $00 new jobs created by LNDC, about
4 000 had been created in Government services (including tea-

chers) . A total of approximately 6 500 jobs had thus been

rh< # tab1ll *men and dove Lor-ncnt of craft.s jmd sma 11 ijl
ZT . 1972. " 11. eo 0. Mesaros. fina l report 0%

ror, torv ri“s”on. First stage indus LI -tLl—- *1lv —_—— =
£ .., 4969, for discussion of various problems.

2. Cl.Acko Report, ori“cn., p. 75 and Keesels and 1'omkins,
Tit p- 2d on the early situation. See also AdminIstjja-
Ti~n of lands Act. Act No. 16 of 1973, Supplement No. 1
to Gazette No. 1- of 15/3/74 for the most recent adapta-
ticn.-. in the land tenure system.

3. -chonnno. 16/12/76. p. 4.



created during e time when 1J0 000 new Job seekers had come
onto the market.l When added to the backlog of well over

10U 000 workers already absent at the time of independence, it
becomes clear how little impact the Government has made on an

'unemployment problem of immense proportions.

4 . INCREASING DI“ENDLNCE

The obvious conseouencea of Lesotho's paltry economic
heritage and its worsening state of underdevelopment, has been

a growing dependence on South Africa.
A . Ki/rnnt labour

In terms of migrant labour, the most crucial indicator oI
dependenoc, the situation has deteriorated since Lesotho became
politically independent. In 1966 there were estimated to be
about 120 000 migrant workers outside the country. By 1975 It
was estimated that there were about 200 000, about 140 000 of
whom returned home periodically." Acknowledging that statis-
tics on migrant workers are rather rough approximations, this
seems to indicate that the ratio of Basotho employed in South
Africa to those in paid employment Inside Lesotho (about 2? 000)
rose from over 6:1 at independence to Jjust over in 1975. 1In
the five-year period of the First Plan, about 75 per cent of
the increase in the male 1labour force was absorbed by the Repub-
lic, while the first year of the Second Plan period oonllrmvd

this trend.
This export of such large numbers of workers continued to

1. A CPDO investigation attempted to compute th-number of
people fully employed in Lesotho by adding those farmers who
worked 8 acres of lend (considered sufficient to keep one
farmer busy) to those who earned from agriculture - live-
stock and/or crops - R150 a year or more (the minimum vovern-
aent wage at, the time) which gave a total of 21 036 or 5 per
cent of the adult labour force. When added to the -1 O
employed in the modern sector this meant that 11 per ent o
the labour force was fully employed. See I..S. Cooley, 1lili
d' Hoyr .nt of the labour force in Lesotho (1970), CPDO,
November 1973%*

2. C 00, Employment and unemployment in rural and urban areas,

Lc stho mpcrs f r Ceni.rul and South African regional con-
f,—. ce on wi'cdbl*us of cipioyment creation, 19 /5
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involve a substantial 'hidden subsidy' to the South African
economy.l Miners' wages, even after considerable raises, were
in 1974 still well below the estimated poverty datum line for

a family of five,2 which meant that crops produced at home and
any other local moans of earnings were required to f£ill this

n - or that the gap remained unfilled. The subsidy was

rais 5 f.-ther by the element of education and training which
accompanies the workers, and by the social welfare burden borne

by Lesotho when they return depreciated physically.

Further, the absence of so many able-bodied men had serious

detrimental effects on the implementation of projects:

one
District Administrator said, 'Everywhere you go to the wvillages
to talk about development, you talk to women; we can't develop

the country with women only'.3 Agricultural extension and com-
munity development efforts were adversely affected and so too
was primary education, since young boys carried out their ab-

4

sent parents' work.

Yet the labour forced continued, and will continue, to
migrate. The income earned outside the country by Basotho
workers was much greater (in 1974/5 approximately twice as much)
than the country's gdp and was increasing. In 1975 Basotho on
the gold mines alone may have earned as much as R57 m., boost-
ing the annmn.ta of the lenotho Bonk which won entitled to hold

GO per cent of mine wages by way of del erred pay.

mates tliat the transfer from Lesotho is substantially
higher: Unctad 11T» op .cit., p. 19%

1971, n. 3-

4 G.M.E. TIeistncr, Devaluation and BLS, Africa Institute Bul-
letin, 13. 9/10, 1975, ©P. 338.
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Analysts of Lesotho’s agricultural patterns anu poten-

tial, regarded It as 'Very shrewd judgement' to send at least
one member of a family to tne mines. Dryland farming has
great |limitations, is very risky and earned for a family an
average of R20-1150 per annum. Average earnings of all Basotho

in South Africa were probably less than R600 per annum earned
on the gold mines; but it was clear - and this was confirmed
by a survey of one large project area - that earnings from
crops amounted to no more than 10 to 20 per cent of total

e rninga .l Thus even a doubling of productivity would leave
agriculture of marginal importance to most Basotho earnings.
Relating declining productivity at home to increased wages

in the Republic, the CPDO calculated that whereas in 1969

it would have taken a miner 3*3 months to earn enough money
to buy the total annual maize production of an average sized

farm in Lesotho, by 1975 it would have taken only 1,2
months.

B. Th'- CI l.oin® Uninn

A second element of Lesotho's economic dependence on South
Africa requiring some elaboration is the Customs Union. Des-
pite many theoretical arguments favouring regional integration
and enhanced economic cooperation among developing states, pro-
gress has been slow even among states at similar levels of
development . It is considered even less likely to succeed
among states a*, very different levels of development, though

carefully structured compensation devices may overcome some of

1. CPDO, Lmployment and unemployment ..., op.cit., p. 3.

2. CPDO, Problems of employment creation in lesotho. Employ-
ment and unemployment in rural and urban areas, Maseru, 1975e¢

3. H.M.A . Onitiri, A 4rifv deconomic cn-onor.llion rad Africa's
r In'cs v'j'is: t B ie> ' ,n economic Community, Report pre-
sented to a group of experts, Abidjan, February 1973*
ADD/OAU/ECA/COXFMIN/SC/VP/6, pp. 4-5, suggests certain rea-

son 1 for tll.*:see uIso ILitreetcn, The I:onIle: s of develop-
mnt. 'twllos, FHE<Eft., p. 11.



the disadvantages likely to affect the weaker members.l

me .outhern Alrican Customs Union originat

an agreement of
Lioted in 1969. lhe 1910 agreement apportioned customs

tions on an estimate of the duty content

the three Territories; which left them sharing 1,3 per

whi.Le booth Africa received 93,7 per cent. Among the p

weaknesses of the agreement was the lack of

wana, Lesotno and Swaziland could exorcise over customs

excise rates and policies, regarded elsewhere as a 'maj

of goverr12ment revenue and a powerful instrument of econ

policy™. By comparison with other countries at a simi

Lesotho's earnings
oi liscal and monetary discretion
of the non-formaUsed Rand currency area
aharin in uhe pro:its earned by the Republic in respec

rency in circulation in the three small countries .4 Th

no formal machinery for

decisions have periodically confused those responsible
jecting revenues and planning thereon. In the mid-sixt
example. South Africa participated in the Kennedy round
tiations, signed O trade agreement with Malawi, imposed
ed import duties over a constdornb lo range 01 ileuia and

trlctlona c¢cn import licensing - all without

certain re

11 i mi

.. Robron, hcono.iiio Integration in southern A frica,
JV.urn: i of African Studies. 5, 4, 1967, p. 4

3. Ton, op,ojt.. p. 40.
A v**e 'kinaon and A,G. Perrin, A review of monetar

T.arrange -ients In Botswana,
February |197T, ppl A - 16; and Turner, on.cit~ pi

1889, formalised in June 1910, and renego-

collec-

of annual imports into

cent,

rincipal

control which Bots-

and
or source
omic

lar level

appeared low .3 In addition, there was a loss
consequent upon 'membership*®

and no provision for
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consultation, and Pretoria's unilateral

for pro-
ies, for
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increas-
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The compensation device, reinforced by rapidly improved
collection of import statistics (at newly-built customs posts)
and by the fast-rising imports consequent largely upon miners’
salary increases, saw customs revenue rising to sixty or seven-
ty per cent of total revenue. Tn addition, in 197*+ an agree-
ment was negotiated under which Lesotho receives compensation

for currency in circulation inside Lesotho.

While consultation did improve, it remained unsatisfactory,
and Pretoria continued to take unilateral action In In.portant
areaa. Management of currency remains entirely a matter 1lor
the South African Government and the external tariff structure,
interest rates and lending policies are decided in terms of the
needs of the Republic's economy. Funds continued to flow from
periphery to core, the flow through building societies and
banks to South Africa amounted in 1972 to 60 per cent of total
deposits, or R5 m. (more than Lesotho's capital budget that
year) .2 And Botswana, Lesotho and Swaziland continued to con-
tribute to the industrial development of South Africa as captive
markets required to pay higher prices for import, from South

Africa.
c. T-nrrtTtc. and f£Tcort s (See Table 1IV)

Lesotho's fast-growing balance of trade deficit largely
.peaks for itself. The deficit which stood at R1S 532 000 at
independence had reached R69 311 000 by 1974 and R108 m. by

customs union,

'S1SpSFE-

Hermann, np.rit
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1975¢ The proportion of imports to exports was the worst in
Africa.' Imports consisted principally of consumer goods -
foodstuffs and manufactured goods - while exports comprised
mainly wool, nohair, livestock and small quantities of diamonds.

About 90 per cent of this trade was with South Africa.2
D. Goveminunt revenue (See Table V)

fhe Government's budgetary situation provided one of the
few apparently positive features of the economy. At indepen-
dence Lesotho required British assistance to support 55 per
cent of its R9,6 m. recurrent budget, and foreign aid for all
of its capital development. Through more effective domestic
revenue administration (taxation increased from R3,1 m. in
1966/7 to R7»8 m. in 197%/5) and a relatively tightly controlled
recurrent expenditure, but principally as a result of the dra-
matically increased customs revenues, budgetary dependence on
Britain 1 led in 1973/4, when Lesotho for the first time mount-
ed its own modest capital development programme of Rl m. This
was repeated in 1974/5, and in 1975/6 (the first year of the
Second Plan) Lesotho contributed R6,8 m. or 42 per cent of a
substantially increased capital budget (sec Table I, in Chapter
IT).

Vhile this mea.it that the Government was in a stronger
position to undertake new capital programmes on its own initia-
tive, it was clearly related to the increase in imports. Thus
to quite a large extent the Government’s stronger budgetary

situation was dependent on the size of the country's balance of

trade deficit (and also increasing employment on the mines). It

1. i-conomic Commission for Africa, African economic indicators.
op.cit., Table XII.

2. See A. ytrtin, Can Lesotho reduce its economic dependence on

South Africa?, in Cervcnka, op.cit., p. 259; and M. Ward,
Economic txdlpondonoe for Lesotho?, Tli.- Journal of Modern
Afrjr.on Studies. 5, 3, JOb?, p. 363.



T/ v.:] B
-V'-C .S (R 000)
1966 ! 1969 1970 1971
22 917 23 407 22 876 27 997
Exp-'rts 4 387: 4 068 3 716 2 197
18 532 119 339 19 160325 800
Source: xXCA, S« .-rier. of economic
of nig r. ir: 1' ontation. on.

of Statistics.

1972 1973 1974 1975
43 700 64 479 79 120 117 273

4 350 8 770 9 809 9 240

38 450 55 709 69 311 108 033

Brief review
and Bureau

data;
cit..

Montsi,
Table 2;
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Xn the .ooewhat longer term, however, the eicntton 1look,

to some .Xtert by the fost-crowinc demand for labour 1" o

the demand for foreign workers.

There ere In addition a number of other factors which have

to be considered. First, the South African Government ha, set

197- this had risen to -,6 per cent.l The increase in mine

Tlalllall

extraction technique, are complicated and co.tly, the mine,

x. J.% BnrdilTT Labour_m;erancy and the state, South .AfnLca
and Iesotho, 1977« P* )
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