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PLsN CUNTRUL AND IMPLMENTATI.N MTTHODS:
ADMINISTRATIVE: ASPTCTS

introduction

1. This is the second of two ECA papers, the first of which, entitled
"Plan Control and Implementation: A Diagnosis", (Document E/CN.lA/CAP/23)
comprehensiv.l ~p.L.iz ovu s @uffl: L4ics which have been sncoun -

tercd I a number of African countri.s in the implementation of develop-
ment plans. The uvbjective of this paper is to discuss in greater detail
the various interdependent adpinistrative structures and their opsration,

which are necsssary if dsvelopment plans ars to achieve their targets.

2e Administrative capability at all leovels is vital to the success
of development plans, and &et experiencé has proved that it is one of
the scarcest resourcss in dsveloping nations, thilst plannsrs con-
centrate on ths constructicn .f sophisticatzd socio-—sconumic plans, it
ig hardly ever the case thet during the planning p:riod the qusstion

ig asked: "Is our present administrative machinery capabls of putting
the plan into operavion?'. Nor, in many instancss, ars steps taken
during the planning pericd tv re-crient administrativs structurass and
procedures to their rew taskss ratlor is this left to "crash programmes"

of administrative reform and training atter weaknesses become apparent.

3. “wen whan th.re is a realization that something nzeds to be done
to modsrnize, :Lév;g:iueﬁ ¢ enlargs the capacity of the administra-—
tive machine to mzsi the acdditivnal tasks imposed by development
planning, mistskes cccur in rctogmizing the relationships which exist
betwesn administrative improvements and the desired zoals of economie
and social dsvelopment, The most common mistake is usually to attempt
separate assessments of these factors, instead of regarding them as
parts of .a whole. .The adminigtrative machinasry necessary to implement

a plan, is an integral part'of the pian, should be regarded as a

sector of i%; and should bz as carefully compiled, assessed and formulated
as any of thé econ-mic =2nd social sectors. The successful appraisal

of the capacity of any goveornment orgsniration 1o carry out its functions
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under a development programme is n.t easy, and is nut in itself a means
of achieving administrative improvement, but unless an attempt is made
to assess the capacity of the machine, overloading and eventual break~
down is more than probable, Appraisal, howevar, should never be |

allowed to become a substitute for constructive action.

4 Is it important to remember that the machinery of government is

not only designed fo carry out dsvelopmental tasks. Its primary func—
tions in providing the usual government sorvices must n 't be forgotten,
and it must continue to function at these tasks with tolerable efficiency,
despite the raquirements of meeting the new needs of politiocal, social

and sconomic development.l

The administrative implications of natio.al planning

Se It is usual for a developing nation which fsels the need to control
its growth and development to mudel its planning processes upon the
experience of the more developed nations. Yet failures in the implemen-
tation of development plans in those nations which have large resources
are often obscured by the very vastness of the resources available.

In a developing nation,; however, the sericus shoritaes of resources

and manpower make their maximum utilization absolutely vital, for waste
or miguse of these resources in one ssctor can cause serious imbalances

in all other sectors.

6o The structuring of appropriate administrative machinsry should,
therefore, aim at achieving maximum results. This in turn requires
a flexible approach itowards structural formation and calls for
continuing reorganization to meet new conditions and promote new and

. . s 2
more creative policies and activities,

1/ katerson, aAlbert, Development Flanning: Lessons of Experiencs.
Johns Hopkins Press 119655. Baltimore, Maryland. pp. 250-251.

2/  United Nations Document STTAO/M/32 "The Administration of
Economic Development Planning: Principles and Fallacies", page 43.
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Te Lhether or n»2t thz aduinistrative capacity of a nation can support
a large, sophisticatsd development planning machinery permeating all
levels of government, the introductioun of new development functions

in addition to thes trzditional ones parformed by ministries and govern-—
mental agenciss, ususlly means the linking of planning and management
functibﬁs and the initroduction »f some kind of planning machinery.

The need for govsrnments in cdevslicping countries to formulate develop-
ment pians means that they must undertake these new functions and
accept responsibility for the planning process. CTxperience has shown
that national planning, i1f entrusted to an existing ministry, whether
of finance €T econory may endanger the traditional tasks of the
ministry, and may also mean there is a risk of plamning losing its
national charactesr. Bacause of these factors thsre has grown up a

tendency to create a Cenvrel Planning Authority, which is made respon-

8ibles for the drafiing of thes national development plan.

8. The conventicral apvroach to the conception of this central
authority is usu:lly based upon its size, location and structural

organization, expreszed as follows:

(a) The size, location and organization of this unit depends

’ to a large extsnt upon such factors as the scope of its

duties, its fieid of competence, its relationships with
central gov.riuunt agencies, the administration at r.gional

and local levels, the private sactor and external agenciss,

(b) The size of %he central planning organ is dependent on the
type of planning envisaged, the availability of trained
staff and the range of duties assigned to it., In a number
of countries a special winistry of Planning has been
created, whilst in others a Cabinet Planning Committee, or
the use of plenning ranels from within and without the
central gévernment service.has beeh tried, Vhatever may
be the solution adopted, the rational distribution of

available trained staff bsiwsen planning and management
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(a)

organs must be a decisive factor in determining the size

of the central planning organ.

The central planning agency cannot, if it is to be effective,
operate separately from the normal machinery of government,
and even if competent administrative potential is awvailable,
it should not be made operationally responsible for pro ject
implemenfationq It should, however, function not only as

an inatrument of planning formulation, but also as an organ
of control and be responsible for overseeing plan implementa.
tion. This means that the central planning agency must be
able to exert an influence on the existing machinery of
government, and in turn benefit from its co-operation. To

do ‘this it is generally agreesd that the authority of a central
planning agency is greater where it is closely involved

with the Chief Uxecutiveul/ Owing to the heavy burden of
regponsibilities which most Chief Executives have to shoulder
these days, they cannot themselves undertake to enforce

plan implementation upon Ministers and operational ministerial

staffs. A workable expedient for a Chief Txecutive in

s situation has been found to be his appointing the Vice

President, or Deputy Prime tlinister, as Head of the Central
Planning Agency, with full authority to regquire Ministers
and their staffs to adhere to the development plan and
implement projects in accordance with the agreed formulae

and within the laid-down time 1imitsn2

The central planning authority usually consists of a
permanent gsecretariat under the supervigion of a planning

council or board, representative of the most senior

United Nations Document ST/TAO/M/27, "Administration of Development

-1

Planning," page 1l. .
A good example of this arrangement is the appointment of Tun Abdul

Razak, Deputy Prime Minister of Malaysia, as supervisgr and co-
ordinator of the development plan and policies affecting rural
reconstruction.



E/CN.14/CAaP/27
Page 5

political circles of government; in many u=w States which
have the single-party system, the varty is often represented
on the council or board. whatever the composition, whilst
idealism can play its part, realism must underlie recommenda-
tions uvf the pianning authoriiy,; and technical decisions
should not be. subordinated to political expediency. Wherse
involvement of political leaders in basic planning is
achieved by such representation, it is often found that the
edmixture of politicians, planners and govermment administra-~
tors at this top planning level injects veality into the

objectives of the plan.,

(e} Whatever may be the ultimate composition of this central
planning organ, care must be taken not to confuse the
activities of the planning authority and those of the respon~

sible Ministers and Cabinet.

G These are the conventional appruaches to the establishment of
central planning machinery and, with variations, this model cén"ﬁé
found throughout the world. However, nodifications to this approath
have been brought about by experience. Factors such as: (i) the
need to fully utilize knuwiedge and admiristrative skills at all levels
of govermment; (ii) to plan within administrative and financial capa-
cities; and (iii) to counteract tendencivs of imbalance within the
plan as projects are implemented, have made re-appraisal necessary of
the usual model explained above. As has been authoritatively pointed
out in a recent United Nations document:

"Yet any single planning agency, whether it be called

a commission, coiacil or ministry, serves such important,

symbolic and cer:monial purposes that it may be mistakenly

regaried as the plannir - agency. Indeed, in many countries l/
a central plauninc organ illusion has already come into being."

Y

1/ United Nations Document ST/TAC/M/32 "The Administration of Tconomic
Development Planning: Frinciplas and Fallacies", page 43.
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Professcr Bertram M., Gross, who wrote the above-quoted document, further
points out that the organizational basis of national planning should

be approached in terms of the following principle:

"Effective development planning reguires a cluster of
central government agencies performing wvarious roles
not only in the provision of specialized and general
staff services, but alsc in naticnal leadership, financial
management and the handling of critical problemg."i/

 Whatever maylbe the type of agency adopted at the centre and made

. responsible for the formulation of the plan and follow-up action for
an implementation, however, it must be shaped so as to make maximum
use of trained manpower resources, ﬁithout depriving other organs of
essenitial staff, have clear-cut lines of authority and communication

t~ ~ther organs and levels of government, be given attainable objectives,

-i.and -above all bhe represeﬁtative cf all thé forces which influence not

enly formulation of the plan, but its implementation.

Hindrances to plan formulation and implementation

10+ There is growing evidence that the failure to implement develop~
ment plans in many low-income countries is brought about by a number
~of well-defined circumstances. These include a tendency to confuse
:blahning with implerentation; an inability to prepare and execute
soundly conceived projects in the public sector; control the alloca-:
tions andrexpenditures of'financial resources for these projects with
reaéﬁnable efficiency throﬁgh the budgets; and because there is usually
a wide gap between the plans prepared by the central planning agency..
and what goes on in the operating ministries, departments and

agencies and in the budget office;?

l/'Ibid, page 44.

3/ Waterson, Alvert. "Public Administration for What? - A Pragmatic
View", page 15. A paper prepared for the Meeting of Experts on
the United Nations Programme in Publiec Admxnlstratlon, New York,
16~24 January K 1967.
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11, All this means that not only must there be a greater involvement
in planning by organizatiocns, whether composad of formal or informal
groups, but that the role of, for instance, finaneial institutions
such as outposted offices of the central treasury, development banks
or corporations and other central agencies which play a critical role
and have special responsibilities, such as national water boards,
housing corporations, metropolitan authorities, etc., must be taken
into account. In other words, there must be a non doctrinaire approach
to the building of the organizations necessary for the formulation of

a development plan and its implementation.

12. To achieve this organizational excellence there must be a proper
mixture of the human element — "the investment in people" principle
and the formal structures of government. Neither is of any use with-
out the other., The proper staffing of the institutional forms of
governmment by properly trained and motivated people is essential if

there is to be adequate fulfilment of development plans.

The nead for full utilization of available manpower resources

13. One of the ways of utilizing scarce trained manpower is to institute
regular investigation of the crganizational charts of central planning
agencies and operating ministries. This exercise is seldom carried
out as part of the plan implementation policy; usually the scrutiny

of staff eateblisbments is loit tc the individual ministries when
compiling their annual budgets. Unbalanced distribution of scarce
technicians amongst units arranged on functional or sectoral lines
means that some may be well, or even over-staffed, whilst others are
understaffed. Investigations can rsveal that some units have only the
lower-level posts filled and these are inadeguately supervized,

whilst in others a senior administrator may have little or no staff

to back him and be spending his time on routine work, instead of
utilizing bis specialiged knowledge in analysis of problems and the

formulation of policy.
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14, Proper use of staff means that ofiicials are assigned to depart-
ments in accordance with the assessed work load and their respective
functions. It should be possible to shift staff from one task to

another as the work load alters. This not only achieves an equit—

able distribution of work; but also provides a means whereby staff

are traeined in a broad range of subjects. This is particularly important
where planning staff are concerned, as the usual tendency is to keep

them within their narrow specialized fields. Any opportunity,

therefore, to broaden their outlcok and expsrience makes thesa specialists
more valuable, The movement of the generalist civil servant
adninistrator between depariments, where he has a greater chance to

work with planning specialists, alsc broadens his outlook and makes

for greater flexibility of mind.

15, Flexibility in organizational arrangsments is also needed where

rapid changes take place in cconomic and social emphasis, environment

and in selscted priorities, all of which characteristics are often

found in developing countries. This ability to be able to switch
available manpower from one sector to another, however, must be accom-
panied by cloase co-ordination ¢f actual reguirements. Such co-ordination
can be achisved by the creation of suitable Internal Co-—ordinating
machinery ohaired by the head of the central planning agency, or

whichever orgaen is charged with the overall supervision of the implementa-

tion of the development plan.

The use of task forces in the central planning agenoy

16. As an efficient tool for development purPOSGs, an experienced
adviser on planhing organigzation has recommended‘the getting up
within the centfal"planning agency of a small number of task forces,
each with a4 work programme arranzed accérding to'priorities. The
pattern which he recommends as most genéially found suitable was

that of three task forces assigned the following responsibilities:
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(a) Resources
Real resources (e.g. manpower, natural resources ); finance
(fiscal matters, savings, investment, credit, foreign exchange,

balance qf payments, foreign aid and assistance, debt, etc. ).
(b) CO—ordination
Co-ordination of sectoral programmes, regional planning,

propatation and revision of national plans, co-ordinating

annual plans with budgets, etc.

(c) Implementation o
Progress reporting; recommending crédit, monetary, fiscal
and other economic policiss reguired 0 implement plans in
agriculture and industry, etc.; s2tting criteria and standards
for project implementation; organizational, administrative
and procedural measures for the public and private sectors;

. . . . 1
technical assistance co-ordinations etc.—/

17. It will be seen that this method of organizational arrangements
facilitates flexibility in staff and work assignments and provides
for ease of co-ordination. Tach task force can be headed by the best
persons available in the central planning agency, and it is these
officials who could form the co-ordinating machinery mentioned in

paragraph 15 above.

The co—ordination of the work of operating ministries

18. Whilst this arrangement enables the greatest use %o be made of

the resources available for planning, what of the needs of the operating
ministries responsible for implementing the sectoral projects and
sub=-projects within the plan? Here again, it has bsen found necessary
to devise machinery which would enable a ministry to perform not only
its traditional functions, but also those new tasks imposed by the
development plan. These tasks can, ai should involve the preparation
of sector (or sub-sector) programmes and projects within their fields
angd also their implementation, once they hava besn adoptad as part of

the overall plan.

1/ ‘watersonm, Albsrt. "Public administration for what? - A pragmatic
View" » page 18,
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19. As operating ministries are often‘handicqpped by lack of trained
staff in-the formulation of feasible sectoral projscts, their implementa-
tion according to a well-devised cost and time sqﬂedule, and‘théir
maintenance on completion, it has in a number of countriss been found
advisable to establish, within these ministries, what are known as
"programming units".;/ These units have to boe located at a high level
within a ministry; in the British-type government administration just
below the parmanent secretary, (headed by his deputy, if such a post
exists), and in the French-type government administration placed
immediately below ths highest permanent offigial in an organiza.tion.2
The use of the term "programming units" and not "planning units', should
be noted. The staff of these units need not be specialized planning
economists; indeed they can well be enginosers, agriculturists, geologists,
or administrators etc., provided they show an aptitude fof and under-
standing of planning and the intricacies of implementation; these

units have a primary function in spurring on the operatiopal ministries

in which they are situated towards meeting goal targets.

20. A programming unit is the virtual equivalent fur its ministry or
organization of the central planning azency of a national government.
Tte funetions include: (a) the setting of standards and criteria for
operating departments or other units to follow in preparlng and
carrying out proaects, (b) the formulatlon of ‘the overall davelopment
programme and the rucurrent budget for 1ts organlzatlon, on the basis
of directives from thé head of tha orgénization; (c) the preparation
of alternative development policies fof the congideration of the
organigzation's head, after consultation with the various operating
heads of departments or other units; (d) the setting of standards for
operating departments and units to follow in reporiing on the progress

of projects and, on the basis of reports from operating units, the

1/ Waterson, Albert. "Public Administration for what? 4 Pragmatic
View", page 24.

2/ 1bids page 25.



B/CN.14/CAR/27
Page 11

preparation of regular, timely and rsascnably complete reports and
evaluations of its organization's overall programme; (2) the co-
ordination of the technical assistance programme for its organization;

and (f) liaison for its organizstion with the central planning agency.

2l. Neither the central planning agency, its task forces, nor the
ministerial programming units can work in isolation, and a workable
liaison linkage must be created between these orgsns. It has been

found that a way to institutionalize liaison between them is by creating
an inter-ministry planning committes composed of the heads of all
programming units as members, and a high official of the central
planning agency as chairman, with a representative of the dbudget office
as a membar, so that office is kept informed of the committee's activi-
ties, The functions of the Committee can include the formulation of
uniform criteria and standards for preparing projects, sector programmes

and plans, and for reporting on their progress in consistent form.1

The use of 'Military Operations" technigues

22, If the mobilization of a country's resources within the scope of
a developmeﬁt plan, and their all-out use in implementing such plan
can be described as a "war operation', then techniques devised by

the military services can be elaborated and utilized in implementing

and conirolling the operational aspects of devalopment plans.

23, Such devices as: an operations manual; an operations book; an
operations room and project data sheet forms, can all be used to

provide offective control measures for the central planning agency,
the task forces and the programming units and, modified to suit the

different circumstances, can even be utilized at regional lsvels.

24. A central planning aguncy can compile an Uperations ifanual which,
without being laboriously detailed, can spell out - the major objectives
of the development planj the distribution of tasks between operating

ministries, central government agencies, regional and local government

1/ Waterson: Albert, "Public Administration for %hat? - A Pragmatic
View", page 25.
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authorities and the other departments or bodies involved; the methods

of implementing projects and sub-projects; the duties of the task forces
and ministerial programming units, if these are part of the implemeéenta~
tion machinery; the time limite laid down by which separate parts of

the plan are to be put into operation or completed; how checks on

the rate of progress are to be made; reporting procedures; how adjust-
menfs to the agresd plan can be made. Copies of thismanual would be
distributed to each operational ministry and control levsl, so that
everyons concerned would be aware of the major procsdures to be followed

in plan implementation.

25« The operations book is a document suprlied to each separate opera-
- tional unit within a ministry ur organization charged with the duty

of implementing prou jects; (where the system of programming units is
utiliged, the operation book would be issued to this unit). The
operations book gets out the sector and sub-sector programme of work
for each operational unit, broken down into projecis and sub—projects;
glves details on such matters as: financial resources allocated; the
rolationship of one project or sub-project with another, whére applio-
able; the units with which collaboration or co~operation is roquireds
progress reporting; action to be taken when adjustments are mada to
projects, and give details of the the project implementation forms
vwhich are to be completed from time to time by the officials aséigned

as project officers to projects and sub-projscts.

26. With the Operations book are k:pt these project data shest

formes for each project and sub-project. These, in addition to

giving basic details about the project and related projects, establish
who is the project officer; give details of participating organizafions;
manpower requirements; material, local currency and foreign exchange
resouroes required and those available; the time limits set for
completion; budgetary details; breakdown of expenditure as it occurs;
implenentation details covering activities and operations and the '
activities necessary to co-ordinate all the above work. Usually the

project officer ip responsidle for compiling the data forms, keeping
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them up~to-date and ensuring their provper distribution tuv the central
0perafions rocm, the programming unit and to his own internal respon-

sible department.

27. A ocentral oporaticns —oom ig 1 handy device whereby the head of
State, his cabinet and senior government officials can see how the
implementation of the plan is progressing. By the use of strategic
maps, bar charts, wall panels giving details of the progress of each
operational ministry's and organization's projects, an up-to—date
pituation report can be presenited, This will enable the rate of
progress 1o be checked and decisions on corrsective measures to be
taken, where these become appareni, The keeping in the operations
Room of control files containing the project data sheets described
above on each project; which are constantly up-dated; is also a useful

method of maintaining a check n progress.

28, OCritical evaluation of progress and results of implementation are
an important aspect of adminis’rative acitivity, and a necessary supple-
ment to the usuval financial control procedures. Plans often need
adjustment because of the adaptation uf implementation measures %o
meet changed circumstances, and these running adjustments are distinot
from revisions made because of The nzcessity to modify a plan's
objectives. HRevision implies the naking of a political decision,
perhaps by the highest political authority, as a result of information
suprlied through administrative procedures, wherecas technical adjust-
ments may be made at any time so as to achieve a planned objective.
“valuation reports should be submiitted frequently by the central
planning authority to the highest governmental lsvel so as to provide

a check on progress, a meagure of administrative control, and enable
decigions to be taken on necessary adjustments. In some countries,

an annual evaluation report is sumitted by the govermment to parliament
and sometimes published, so as to provide a form of democratic control

of the plan by public opinion.
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29. Thé'indiscriminate‘adOPtinn o these techniques is not, however,
advocated. The ﬁarficular problsms of individual countries must be
taken into consideration; as must ¢lso the weaknesses which have
become apparent ir crganizadicral :irusturs, administrative linkages,
supply of accurate datu, ¢r suca fornes as unrogponsive groups within’
the country, shortages of trained rmenpower, etc. There is no overall
panacea to cure these illilnssscs; Jnly the aprlication of appropriate
techniques in the guantities required to obitain a balanced effort will
achieve a lasting cure. £&nd noth:rg more should be attempted than
existing resources, particularly of trained manpower, will permit;
genuine ashisvenen$ and not ritua’istic manceuvering to produce &

development plan 'documsnt is what is rsquired.

The necegsity {o;providé adequate _numbers of trained personnel

30. The adoption of any of ths teshnigues described requires, for
their proper woiklng; the allocation of staff capable of performing
tha sﬁedialiZéd tasks o be unds-taken. Thus, if no special efforts
are made to find suitably trainsd or experienced persons for the
task forcés or‘prcgramming units, “he mere craction of these units
will not achieve the results exyected. The results required to be
achieved throush these wits can orly be acconplished by specialists
who have mastered *heir partisular fields, so that special training
in sector programming and projecs; jreparation is required by staff

assigned to thess tasks.

3l. A critical factor is the selsction of suitable porsons from

within the ranks of the civil service, and even from the private
sector, who have been irained in other fields, as mentioned in
paragraph 19 above, but who are cecpable of further training to fit

them for the rsew and unnsual tasks to be psrformed in these specialized
units. The establishment of the raits; the setting up of necessary
procedures and training of staff nay well mean the obtaining of ouiside
technical assistance. But if a diligent search is made amongst the

various sectors of nationnal manpow:r, men should be able to be found
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from within the nation to fill the posts in the new units, and training
facilities, based mainly on the use of “in-service" tschniques,
supplemented by formal lesctures and selected reading, should fit them
to perform their functions efficiently. 4t this point, however, a
word of warning is necessary. Vhere central planning agencies and
other special units are created, there is a tendency to man them by
stripping operational ministries of their key men. This can prove an
expensive mistake, as unless ministries can implement the projects
which comprise’the development plans, these only remain intzresting
doouments and not solid aclievements. Planning and ocontrol machinery

by itself cannot achieve economic and social sdvancement.

The creation of a special planning service.

32. The setting up of flexible planning, implementing and control
machinery as described above, means the creation of a cadre of highly
trained specialists, whose mobility within this machinery and ability
t0 cope with speciglized tasks would keep them apart from the ordinary
civil servants who man the usual ministerial staff establishments.
¥hilst these specialists should be able to be transferred laterally
from one programming unit to ancther, or to and from the central
planning agenoy and the budget office, they would remain for long
periods inside one or other of the units constituting the planning
and implementation machinery. They should not be subject to transfer
to f£ill normal o¢ivil service vacancies in the ministries, nor be out—
posted, unless to & programming unit at a regional development
autbority headquarters, for instance. Owing to their specialized
duties it has bzen recommended that these specialists constitute a
new planning (or economic) service ssparate from but with ranks

and prerequisites equal to those of the ragular civil service.l/

1/ Waterson, Albert. "Public Administration for What? - A Pragmatic
View ", page 27.
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Special training requirements

33. To mest the requirements for qualifiasd officials in planning and
plan administiration, systematic education and training focused directly
on related fields of development planning must bs undertaken. This
means adjustments must be undertaken in the programmes of teaching
institutions at the secondary, graduate and post-graduate lzvels.

It will take some time to produce the number of different categories

of personnel required for the numerous tasks involved in planning and
plan administration and, therefore, countries should lose no opportu-
nity to operate special courses for persons with qualifications related
to these subjeots, so that they can qualify for the tasks now at

hand and fill the gap which will exist.until trained planners and

plan administrators become avﬁilable. It is reiterated that the
setting up of planning and implementing machinery without the trained
staff necesgsary to operate it achieves nathing, except perhaps the
digsipation of c¢ivil servants from their ministries and a weakening

of the ability of these ministries to fully perform all the tasks

required of them.

The role of regional and local adminisgtrations in the development process

34s Why is it that development activities at the regional and local
levels often give the impression of vaguensss and irresolution?

Before answering this question it would appear nacessary to clarify
the pogition in regard to the situation of development administration
within regions and rural areas. A common characteristic amongst
developing nations is that whilet they have been able, in most cases,
10 achiesve advancement in the industrial sector and in urban areas,
there has been a persistent backwardnaess in the rural areas whare the
ma jority of people in African countries live, and a failure to achieve

any marked advances in the agricultural sector.

'3/ United Nations Document ST/TAO/M/27 "Administration of Development
Planning", page 36, and ECa document No. E/CN.14/CAP/14.
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35. " The reason for the apparent failure in agricultural development
is that unlike industrial or infrastructure development, which depends
largely on the injection of capital and expertise, advances in agri-
culture are dependent upon the injection into peoples’ minds of new
ideas and concepts. In addition it means the harnessing of the
potential capital represented by the under—employed masses, and the
utilization of unoccupied land or that which is not ratiomnally farmed.

These objectives are not easy to attain.

36, It is for these rather intangible and intractable reasons that
governments have had to undertake measures such as: regionalization
of development plansi obtain the participation of the people by

such devices as the creation of nominated or elected bodies at local
1eveis which are charged with responsibilities for development func-—
tions; devalop techniques of sectoral and area analysis, which can

be utilized in conjunction with methods of community development and
animgtion rurale; and devise administrative organisms which will
harness all these forces into a coherent machinery dedicated to social

and economic development.

37. There is no need here to enter into the,cbntroversy between the
merits and de-merits of deconcentration, (internal decentralization

by delegation to the territorial services of the State), and decentrali-
zation, {external decentralization by devolution of powers to local
authorities which are autonomous), since generally speaking all

States resort to both types of decentralization, which they combine

in various'degrees. What can be noted is the tendency to increase the
number of bodies which operate at regional or local levels and note
especially the various mixed types of these bodies, e.g., territorial
administraﬁiohs, (usually of the traditional type), technical
departments, regional development authorities local authorities,
community develoPment units, semi-public corporations, co—operative

unionsy and so on.
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38. This proliferation, whilst not a bad thing in itself can, howsver,
cause complications in the implementation of development plans, make
co-ordination difficult, and introduce new elements which may not

fit into any administrative pattesrn, or be capable of control by an
established hierarchy. All this means that traditional methods of
adminigtrati.n at regional and local levels are not enough to provide
effective collaboration and co-operation between these respective
elements and the situation calls for néw forms of administrative
machinery so that all these representatives of sconomic and social

forces may play their part in davslopment.

39. It appears necessary, therefore, as a prime factor in the co-
ordination process, toc make provision for close association in the
Tield of development between political representatives and territorial
administration. TFailure to do this may result in contradictory
statements of policy by political leaders, or in development pro jects
being encouraged by the administration which are politically
unacceptable.1 There must also be unity in the approaches towards
the local people expressed both in the propusals for development
programmes and in the attitudes adopted by officials of the warious
agencies. This means that there must be adequate communication and
co—ordination between these agencies and the people they are there

to serve.

40. Any development plan must assume certain standards of efficiency
and the obtaining of certain results from the investments made in
men, materials, land and eguipment. Unless the plan is opsrated as

a co—ordinated whole, these results will not be achieved, and co-
ordination betwesn these different elements is very important, if
waste and inefficiency is not %o result. uf particular importance

and as a prime objective in the plan, should be the creation of

1/ Heseltine, Nigel "Administrative Structures and the implementation
of Development Plans" Journal of Adminigtration Overseas, Vol,
VI,Number 2, april 1967, page T9.
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opportunitics for the individuals at the rural lsvel, and it is this
which govsrnments find aost difficult. ©ne of the reagons for this

ig the paucity of educated and entreprencural persons amongst the

rural communities. The gatharing togethar of technical skills,
commercial experience and a ricultural know-how in the rural areas

can only be achieved by carsful planning aml co-ordinated e¢ffort amongsi
_the diverse levsls of governmental authority and the various agencles

0perating within the regions and district areas,
Regional planning unit and development authorities

41, In the formulation of development plerns, the use of regional
develorment authorities or regional development committecs and
gistrict develogment committees at district levels is being widely
adopted. At the regional lcvel these authorities or committees are
usually composed of representatives of: field of:icers of the
operating ministries, important local politicians, co-operatives,
local authorities, chambers of cummerce and agriculture, professional
associations and perhaps also individuals who are important in the 7
local econ.-mic or social spheres. The chairman is usually the senior
government representative in the region, i.e.; the regional or
provincial commissioner or the prefect. At the district lsvel these
development committses reflect the same type of representxtion, un

a smaller scale, and are chaired usually by the seniour govsrnment

reproesentative at this level.

42, Two majur difficulties often beset the successful operatiun. of
thege devslaormont commiitees in the sphere of planning. These are:

(1) +the difficulty of formulating clear out, feasible development
projects which are capable of being implemsnted within the existing
resources; and (ii) the absence of reliable data at regional and
district level or, where data exists and should be able to be obtained,

the difficulty of collscting and presenting it in usable form.l/

1/ Cf. TCA document No. E/CN.14/CAF/24.
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43, It is often the case that projects put forward by local develop—
ment committees relate rather to the provision of infrastructure
requirements or additional séi'vices9 than to sccial and economic
development, It must be expectéd that educative processes are neceassary
to arouse & realigation in the lééal people, officialg as well as
private persons of thw cuvadiltions nscessary for and the objectives of
the planning procuzs. In L. L.o2 ucy the collection and sgbmiseion of
accurate data can be wenicved insuvgh local sources, ‘but only if the local
officials are trained in ihe basic procedures, conditioned not to

submit inflated figures for prestige or career purposes and at the

pame time the local populace is educated in the need to supply the
necéss&ry informationy this often means breaking down the suspicion

that its collection is mesnt solely for purposes of taxation.

44. The cifficulty of communicating correct and acburéte iﬁformétion
upwards is sometimes paralleled by z failure on the parf of'the'
central planning agency to keep lower levels informed of its intentions
‘and objectives. Somctimes the effect of a pioject on the administra-
tive machinery of the aves Tor which it is planned’and,also:ﬁhe §oqia1
and sconomic consecusinces; are not assassed. This can result in a
breakdown of the machinery of g/« runent at joeal administration

level because of an uncrpected increased workload, or mean that an
inerease in the numbers of the working population due to the introdue-
tion of a project into the arsa cannot be catered for by the normal

educational, health or transportation services, etc,

Problems of co-ordination

45. It is essential, therefore, that co-ordination between the different
levels of goverhment cperation be given its due importance, A two-way
flow of information is essential, but so is a realization that . .
effecfivé working of the machinery of governmeni at the lower levels

is just as dependeni upon the provision of a@equa;e mgppqﬁéf;;fiﬁaﬂbial

and technical resources zs is the machirery at the centre.

k4
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46. The implementation of the rsgional and district parts of the
overall development plan and the co-ordination of effort is often
accomplished by the use of hierarchical control, i.e. the placing of

one officer in a position over all officials and administrativs and
technical bodies in the area. This has advantages in that effasctive
centralized control can be maintained and all important communications
from and %o headquarters of all agencias pass through his office so

that there is little chance of lower tiers of administration ignoring
instructions. However, there is a great danger of a "bottleneck" being
created and also frictions developing betwsen this powerful co-—ordinator

and techniocal agencies.

47, Sometimes co-ordination can be better affected by a corporate
body, such as an areal commitiee or board. The effective operation of
such a body dapends upon the existence of laws or regulations which
require compliance with its decisions by all participating agencies.
Inevitably, conflicts will arise between vertical and horizontal

lines of control; the areal body may decide upon policies which are in
conflict with the policy of a technical depariment, and in such cases
there must be an appeal procedure either to respective ministers, or
the supreme executive body. Where the objectives which are aimed at
in the development plan, or that part of it being implemented at local
level, are clear to all, both at céntral and field levels, and where
the programmes to put the planning policies into effect ars exactly
delineated and the boundariss of local initiative and action are
obvious to all, then the chance of diffcerences arising are greatly
lessened. But diffsrences will arise, whatever measures are deviged
to avoid them, so thire must be a point in the organization which can

resolve such differences quickly and with as little friction as possible.'

48+ Whatever means are used %o achieve co-ordination, the machinery
80 structured must be sensitive to the requirements of central govsrn-
ment, as expressed in the directives setting vut objectives and
detailing methods of implementation. Un the other hand these lower

levels must not gain the impression that they are only "the recsiving end"
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Central organs of government must equally be sensitive to the limita-
tions of the lower tiers of government and not impose impossible tasks
upon thems the needs of the local people, as well as their likes, dis-
likes and prejudices must also be taken into account. Above all the
cenixzl orgeis must not demand complete loyalty from its outposted
officials %c the exclusion of identification with the area and the
people these officials gerve. An official who feils to identify himself
with the problems of the people of the area in which he works cannot

carry out his functions efficiently.

Finangial ¢ - '~ fra¥icn and control

49, 1In the drafting of any overall plan for sconomic development or

in formulating individual development projects there must bse taken

into consideration the financial aspsctis. Whether a projsct involves
an element of foreign exchange, or can be implemented by the utiliza-
tion of iocal currency and material resources, by its implied use of
any rescurces, a ralationship is ereated between those people responsible
for economic planning and those whose responsibilities are concerned
with & country's finances. Ticonomic planning and financial planning

of necesgity oo hand in hand, so that the reléticnship between economic
planners and financial planners is extremely important. Whether the
central econcmic planning agency also includes that of financial
planning, o1 vhether the latter is a separate agency, that there exists
an interrelation be'ween the two is essential. Scund economic planning
without at the gans time co~crdination of financial planning is not

possible.

50. Goverrment tudgeting in many African countries, whilst it is still
the key factor in converting development plans into realities, suffers
from a number of dsiects, perbaps the most important of which is _
that it is still tied to the budgeting techniques formulated for the
financial admiristration of a colonial régime. The financial administra-
tion has probably not been re-oriented to cope with the additional

tagks imposed by the demands of economic and social development. Where
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a look may have been taken at budgetary reform this, again in the words
of Professor Bertram M. Gross, "has (probably) been concerncd prime
arily with budget fadism".l/ New techniques based on such principles
as performance or programme budgeting have besn introduced, often
without ascertaining whether the basic information needed is available
to gauge what inputs afe necessary to provide the servieces and facili-
ties required, or whether the existing budgetary maohingry and staff

can cope with these new techniques.

51. There are a number of other factors which make the budgetary
process in African countries a weak instrument for development. Amorgst
these can be cited such items as: (a) an adherence to the out-mcded
concept that the budget is a passive mechanism, merely raflecting a
list of receipts and expenditures; (b) maintaining outmoded accounting
processgs; (e¢) long time-lags between the end of a financial year

and the completion of the accounts, (in some countries up to three

and four years), which make control and accurate economic evaluation

of achievemants very difficult; (d) using budget classifications

which are not suitable for economic analysis and designed only for
accounting purposes; and {e) the failure of governments to utilize

the budget process as a multi-purpose tool of the administiration for
executing development plans, i.e. the failure to use annual operational
plans, (the budget)as an instrument for the execution of long-term -

perspective plans.

52« It is not the purpose of this part oi the pap=T to go into the
intricacies of budgetary formulation and programming techniques, but

1o draw attention, very briefly, to the need for utilizing the system

of budgeting so as to snadble proper allocation to be made of awvailable
resources to specific sectors, programmes and projects inside a develop-

ment strategy established in national development plans., It is also

1/  United Nations document No. ST/TAO/M/32 "The Administration of .
Economic Development Planning:  Principles and Fallacies", page 32.
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intended to point to organizational arrangements which.are necessary

_ _ o ¢
if adequate financial follow-up and control  of expenditureées are to -
be achieved, : o - o t

53, As the operational ministries are usually responsible for the
formulation of projects in their fields, as well as the compilation of
their draft annual budget estimates, it is considered essenfial fhat
they should have budgetary planning offices within their organizations
(as part of the programming units described earlisr), which shouid be
reaponsgible for the preparation and implementation of the budget in
the fields concerned. As the programming unit serves as the permanent
.link ﬁith the central planning agency, so the budget planning office '
would serve as the link with the central budget agency. Taking the
_situation that the central budget agency is situated in theministry':
of finance, as is most usually, although not always the case, then
there are no obstacles for close co—ordination between that office and
the central planning office. where, as in some countries, there exists
a division betwsen the offices dealing with the recurrent.budget and
the capital budget, e.g., the central budget office dealing with the
former and the central planning office dealing with the latter, close
oo-ordination between these two-is essential to ensure that the
.recurrent and capital expenditures are linked positively inside

the natiénal-strategy for develomment., In some countries a budgetary
Co~ordination committee has been established to achieve the liaison

80 necessary if a proper distribution of financial resources is. to be
made as betweer minisiries and within the priorities of the overall . .

development plan.

54. Whatever is the budgetary system adopted, it should ensure:  that

it provides a medium for the best use of available finances; prevents
disequilibrium in the rinancial structure of the countryj enables

efficient sxecution of the budget to be carried outy provides asdequate
information to members of the government and legislature-on;financiai
.aotivities; and also provides a timely analysis of achievements in relation

to the financial resources being axpended.
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