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Selected Indicators—Expansion of the U.E.B.
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industries are not started simultaneously, then the few that are started are
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likely to fail because they cannot generate enough demand and purchasing
power among themselves to buy their own products in quantities sufficient to
maintain the industries. In short, the argument is that balanced growth is
necessary to ensure enough demand to support new enterprises.

Contemporary development planning is primarily based on the second type
of theory for balanced growth, i.e. the one emphasizing supply.s The basic
concern of this theory is that interdependent sectors of an economy develop
together so that when the output of one is needed as an input for another, there
will not be shortages that retard development. An industry must not grow so
rapidly that a supporting or agricultural activity cannot keep up with the
demand for raw materials. Infrastructure like transportation facilities power
water supply, and trained personnel must be available at the right time and in the
right amounts in order to support the growth of other sectors of the economy.
Revenue-earning sectors must develop rapidly enough to pay for the capital
and recurrent costs incurred in providing infrastructure. Balanced economig
growth emphasizing supply is essentially an exercise in coordination.

The strategy of balanced economic growth places a heavy burden on planners
and administrators. Planners must be able to make accurate assessments about
a country’s resource base. They must consider a wide range of variables and
formulate a comprehensive and logically consistent plan. Administrative
systems must be capable of coordinating the activities of bureaucratic uni ,
so that the logic of the plan can provide the dynamics of its implementation
Bureaucratic expertise and organisational cohesion are required to make the
general and specific goals of the plan realities.

A major argument generated from the study of development administration ir
Zambia is that the administrative system is incapable of formulating ant
implementing development plans that aim for a coordinated and balancet
pattern of growth of economic sectors. The attraction of development planni
is that it provides for the use of scarce resources in a way that takes cognizanc
of the interdependency of sectors of the economy. One aim is to avoid wast
by eliminating developmental efforts that needlessly duplicate or overlap anc
by coordinating the growth rates of sectors of the economy in order to ens {
the availability of goods and services produced by some sectors that are needet
to facilitate the growth of others. The characteristics of underdevelopment
however, prevent Zambia from benefiting from the advantages of development
planning. Rationality, a capability that eludes men of all cultures and circun
stances,6 is especially elusive where statistics of a country’s resources are
incomplete and unrealisable? and where there is a shortage of skilled and ex
perienced manpower. ]

The implementation of development plans also assumes a bureaucracy tha

5. The principal authors of this theory are: Tiber Scitovsky, ‘Two Concepts of Externd
Economics’, Journal of Political Economy, LXIII (April 1954), pp. 143-152; and W.A
Lewis, Theory of Economic Growth (R.D. Irwin, Homewood, Illinois, 1955), pp. 274-28

6. Charles E. Lindblom, ‘The Science of Muddling Through,’ Public Administration Revié
XIX (1959), pp. 79-88.

7. Wolfgang F. Stolpher, Planning without Facts: Lessons in Resource Allocation froi
Nigeria's Development (Harvard University Press, Cambridge, 1966).
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possesses a coordinating capacity. The bureaucracy in Zambia, however, is
fragmented. Departments and agencies that are functionally or technologica,llly
specific enjoy a substantial amount of autonomy. Effective hierarchical authority
.tructures exist within units of the bureaucracy, but not throughout the bureau-
cracy as a whole. To a significant degree, the inability of a central body, such
as a planning office, to exert control over departments and agencies is a question
of expertise. The lack of training in a special skill or field of knowledge is a
cerious impediment to evaluating and directing those who do possess that
expertise. The absence of central control and coordination in bureaucracies
of developing countries is also due to a lack of institutionalisation of political
order and political processes. Power and authority in Zambia reside in disparate
and overlapping sources. Groups are still striving to attain a secure position
of dominance and the rules of the game are still not well established. Thus,
(here is no source of political power and authority external to the bureaucracy
with the capacity to impose central control over administrative units, either
directly or through a planning agancy or some other central body.

The formulation and implementation of a rational, comprehensive develop-
ment plan for balanced economic growth is difficult in any society. In that
Zambia lacks personnel with expertise and an administrative structure with
cohesion and central control, its capacity for effective planning is even further
limited.

PERSONNEL RESOURCES

Because access to education and to positions of responsibility in the bureau-
cracy was restricted to Europeans during the colonial period, Zambia began
its existence as an independent state with a severe shortage of civil servants
with skills and experience. At the time of Independence in the whole country
there were only 2,723 places in the secondary schools at the Form II level and
only room for 724 students at the Form IV level. The only university was one
that was planned. In 1964, there were in Zambia just over 1,200 Africans with
;i::ndary school certificates and only 104 Africans with college degrees.®
L lresults‘of a manpower survey conducted by the government in 1965 of

ployees in the private sector who occupied positions requiring at least

aF i
4 “orm 11 }evel of education further demonstrates how acute the shortage of
ained Africans in Zambia is.9

8. Zamb; i
powerlﬂdeablr_let Office, Manpower Report. A Report and Statistical Handbook on Man-
ﬂ'lpbwerucl‘?aef;;:’t T}altggg;) ailgGgambtalnzagon, 1965-1966, (hereafter referred to as the
4 0 5 , PD. . By comparison Kenya h i
9. 1t‘}; gﬁcc!oin‘d.ary sc(:ihool certificates in 1957. i’ . i e e
Chilg s in order here about Zambia’s grading structure in the educational system.
Vear t(r)enG?O(i‘mally enter (_}rac}e 1 of primary school at age 7 and progress one gra)(,ie per
b - SClcc['a e 7. Progression is automatic in the urban areas, but in the rural areas there
ter Gra::lon process at Grade 4 and about 75% are allowed to continue to Grade 7.
Tof s e 7, students sit for an examination and about 30 % are entitled to enter Form
econdary school.
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TABLE 1—AcTUAL EDUCATIONAL ATTAINMENT OF EMPLOYED CIVILIAN LABOUR FoRcE, 1965

L T 1 TIERES)

Less than College

Form Il | FormlIl O Level A Level degree Total
Africans 12,015 7,282 1,516 517 l 150 21,480
Non-Africans 1,853 11,385 11,917 5,933 3,468 34,556

Total 13,868 18,667 13,433 6,450 3,618 56,036

Africans as a per- |
centage of total 87 39 11 8 4 38

Source:  Presented in C.C. Greenfield, ‘Manpower Planning in Zambia’ in Journal of Admi ‘.

stration Overseas Vol. VII, No. 4 (October 1968), p. 502.

As the table indicates, there has been an extremely heavy reliance upon nons
Africans in the jobs requiring relatively high educational qualifications. !

In addition to this general shortage of educated Zambians available for the
public and private sector, Zambia has a paucity of civil servants who had the
experience of significant administrative responsibility prior to the demise I
colonialism. Until October 1961, the Northern Rhodesia civil service wa
composed of two divisions, the European civil service and the African civi
service. Membership in the former was required in order to hold senior position:
in the public bureaucracy and membership in the latter coincided with junior
status and positions. ‘}

The details of the pattern and pace of Zambianisation are not discusset
in this paper. Here it is necessary only to note that a legacy of the colonial civi
service was the severe shortage of Zambian citizens with the training or exs
perience needed to foster rapid economic development. As Tables 2 and 3
demonstrate, this shortage is particularly acute in the technical and profession(
positions, i.e. those positions most directly involved in developmental efforts.
fi

i
|
\

TABLE 2—ZAMBIANISATION BY POSITIONS

1963 1966 1967
Administrative 14% 36% 60%
Professional 1 6 8
Executive 24 52 70
Technical 38 45 51
Clerical/Secretarial ? 57 73

Sources: Zambia, The Manpower Report of 1966 and records maintained by the EstablishmeE
Division. ‘
Note: =  All figures are percentages of the total number of positions in the specified catego?
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TABLE 3—VACANCIES BY PosiTION, 1966

Administrative 17%
Professional 42
Executive 32
Technical 42
Clerical/Secretarial 15

Sources: Zambia, The Manpower Report of 1966, p. 8.
Note: Comparable figures are not available for other years, but officers in the Establish-
ment Division believed the pattern was essentially the same.

While the employment of expatriates has provided some expertise not other-
wise available to the Zambian public bureaucracy, their presence has also caused
<ome tension that tends to debilitate the administrative system and somewhat
offsets the contribution they make. Almost 85% of the expatriates in Zambia
are British. To those who are militant in their demands for rapid Africanisation
and who give priority to this goal rather than to the maintenance of high
standards of education and experience for senior positions in the civil service,
filling posts with expatriates is not desirable and relying primarily on the former
colonial power is even worse.

This grievance was aired publicly in an editorial in the August 1968 issue of
Vanguard, the monthly publication of the Zambia Youth Service. The editorial
warned civil servants against accepting the advice of expatriates without first
scrutinising that advice very carefully. It noted that most of the expatriates
in the civil service were British and charged that the British civil servants were
unhappy with Zambia’s non-aligned posture in international relations. The
editorial warned:

... Those advised must be aware that in the same way as they (the British) unceasingly
militated against the attainment of independence, these advisers are likely, if left unchecked,
to create a situation which will make the extension of their term of employment inevitable.
. ... The imperialist does not want to go0.... he gives advice or training which leaves
much to be desired. This is simply designed to achieve a situation in which the Zambian
still appears not to have acquired the necessary know-how and consequently looks to the
expatriate for further advice.1?

A survey of Zambian civil servants posted outside Lusaka also revealed a
general desire on the part of Zambians to be rid of expatriates in the civil
SeerC_u Inter alia, the questionnaire asked the respondants: 1) if they had
an immediate superior who was an expatriate; if so, whether or not they felt

. Editor
ll;dl(tﬁr ial, Vanguard (August, 1968), p. 1. The Zambia Youth Service is a program run
A sz t;Eiagnosvernment of Zambia designed to provide training and job placement to young
1. i
th};e ;uthor is grateful to the Zambia Localised Civil Servants’ Association for releasing
ol ata obtained on a questionnaire distributed to a random sample of Zambian civil
Civi]ams posted to stations outside Lusaka. The sample was drawn from staff lists of all
e servants, rather than from the membership rolls of the Association. Out of 195
i tsuonnanrqs mailed, 154—78.9 9,—were returned. The author accepts full responsi-
Eo: y fo_r the interpretations made of this data. The data collected through this question-
aire will hereafter be referred to as the ZLCSA Survey.
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they could do his job as well or better than he was doing it; 2) if the expatriate
superior had been in the civil service longer than the respondant; 3) if the
respondant preferred working under a Zambian or an expatriate superior
These questions were not designed to probe the causes of tension between
members of the Zambian civil service, but rather to gauge the satisfaction
7ambians feel towards the presence of expatriates in the civil service. One would
expect, for instance, that in addition to real and relevant grievances, expatriates
would become scapegoats for difficulties that are unrelated to them as individua
or as a group, just as expatriates might tend to blame the Zambians with whorn
they work for problems that might be caused by other factors. Bearing this i
mind, it is significant that 74.47; of the respondants said they would rathe
work under a Zambian than an expatriate. 18.2% said that it didn’t matte
and the remaining 7.1 % preferred an expatriate superior. Of the total numbe
of respondants, 41.6% actually had an immediate superior who was an expa
triate. Of this group, 81.4 9 said they felt they could do as well or better thai
their superior. The break-down of those who said they would rather wo
under an expatriate is interesting. 14.1 9 of those presently under a non
Zambian preferred an expatriate supervisor, while only 2.29 of those who di
not have an immediate superior who was an expatriate responded in this manne I
This probably indicates instances—which apparently were seldom—where h
working situation under an expatriate was reasonably pleasant and the Zambiai
overcame any apprehensions that he might have had. Another significar
indication apparent from the data is that Zambians are not finding it intolerabl
—to put it negatively—to work under fellow Zambians. 1

Comparable information on the attitudes of Zambian civil servants wor. in
in Lusaka is not available.i2 However, from information obtained throug
interviews conducted by the author, it appears that while there might be diff
rences in degree, there are not significant differences in kind.13 There is a gener:
admission that the manpower for certain positions requiring a great deal «
technical or professional expertise must come from outside Zambia, but slight
over half of the forty-nine Zambian civil servants interviewed in Lusaka reporte
grievances against expatriate colleagues or superiors. The most comma
complaint was that expatriates with whom the interviewees worked made 1
more of a contribution than could be made by available Zambians. Sever
cited specific instances in which they had made a recommendation and it Wé
turned down, and then an expatriate made an identical recommendation afl
had it accepted. There is a belief among Zambian civil servants, in other woré
that their superiors, Zambian and/or expatriate, tend to equate expertise Wil

In fact, with few exceptions, the expatriates willing to serve in Zambia are
1ot the most qualified and experienced personnel from their respective countries.
pxpatriate civil servants can be divided into two groups according to their
packground and potential contribution. One group is composed of older men
who began careers in the Colonial Service. Some of these had been in Northern
Rhodesia and elected to stay on as long as possible. Since Independence
they have signed short-term contracts to work in former colonies rather thax;
starting a new career in their home country. Members of this group have a
great deal of experience but usually lack in-depth modern training in any
particular specialty. The second group includes younger men. Some joined the
civil service in Northern Rhodesia just prior to Independence and want to conti-
que working in Zambia while making plans for beginning a new career elsewhere.
Others have recently graduated from a college or university and see an oppor-
tunity to receive the experience and financial benefits of working in a position
of higher rank and responsibility than their qualifications would entitle them
to in their home country’s civil service. For this group, the experience of working
in Zambia is perceived to be valuable for later careers in their own country
or with an international organisation. While they can be expected to be well-
trained and educated, they cannot bring the benefits of years of experience to
their work.

Volunteers present a peculiar and related problem and thus could be
considgred as a third group. There is a tendency among both Zambian and

expatriate civil servants to measure the expertise of their superiors, subordinates
and colleagues by the salary they are receiving. The general image of volunteers,
regardlgss of their qualifications, is that they are energetic and idealistic but
123—22;?;1;;?%? Voh}xlnta.ry Service Overs_eas (VSO) volunteers working with
frustra;ed becaelll[;e or?et(t:lisa ?111:: :foft' ” P:lbh? Woffks Departmem' became'so
- e o g amateurism that VSO has ayonded placing
| gosn ions in Za.mblq. At least one perceptive Permanent
el m advise Caqadlaq Unlvc?rsnty Students Overseas (CUSO) volun-
A in.nstry to avoid letting th.elr colleagues kn'ow they were volunteers,

B ractpr:lon's and recommendgtlons n(?t be considered seriously.
i ;Izlg(;nsfthat tbe Zamblan. public burea.lucracy lacks the expertise

R oottt 1 et ofr rational Planmng and eﬂ‘icx.ent policy implementation.

o c;,)(ar o the colonial legacy to. Zambia was a severe shortage of
Yemployin pengnced manpower. Zambia can.ﬁll this void to some extent
g expatriate personnel with needed skills, but expatriates hired on

Contracty,

! § ; ; gy o A al : S SRR e :

expatriates and inadequacy with Zambians. This is not surprising given Some of (},c t:;l;;l:ogc:: ::)St grgwltc:\e ‘contmulty in the administrative system and
ed by their presence constricts their effectiveness. The

assumption that expatriates are employed only because of a lack of Zambiar BXDertise of expatri }
with the required skills. qualiy patriates, moreover, is not always appropriate or of the highest

12. The Zambia Localised Civil Servants’ Association attempted to extend the survey made!
civil servants outside Lusaka to those working in Lusaka but received so little cooperati
that the effort had to be abandoned. The Association, in fact, has encountered a greé
deal of apathy from Zambian civil servants in Lusaka since 1963.

13. See also James R. Scarritt, ‘Political Values and the Political Process in Zambia’, Institul

for Social Research Bulletin, vol. I, (1966).

: ORGANISATIONAL RESOURCES

1€ Stratepy ) L
tise hteg} of balanced economic growth requires not only personnel with
but also a controlled and coordinated effort from administrators.



08 DENNIS DRESANG

The Zambian bureaucracy is not, however, a unified and hierarchical body that
is capable of pursuing a common policy. Rather, the administrative system is
best characterised as a collection of departments enjoying a great deal of
autonomy and only loosely tied to each other. i
Since Independence, there has been a proliferation of functionally specific -
departments and agencies in the Zambian bureaucracy. In 1959, there were
nine ministries and twenty-nine departments in the Northern Rhodesia govern-“
ment. At the time of Independence in 1964 there were fourteen ministries, plus
the Office of the President which was virtually a ministry and seventy-six depart-
ment-level bodies.!4 In 1968 this expansion increased to fifteen ministries, plus the
Office of the President and the Office of the Vice-President, and 102 departments. -
Invariably, the motivation for the establishment of a new administrative |
unit was the government’s wish to provide a new service or to accomplish a new
goal. Rather than working within the existing structures and merely adding more
personnel, these new governmental activities were considered significant enough
to establish a new structure that would be devoted entirely to the newly assumed
task. The Commission for Technical and Vocational Education, for instance, was
established in January 1969, to introduce programs for filling Zambia’s need
for middle-level technicians and artisans. This function was not added to thes
responsibilities of an existing department within the Ministry of Education, and
in fact the new Commission was included initially as part of the Office of the:
President, rather than of the portfolio of the Minister of Education. Similarly,
the Ministry of State Participation was established in August 1969 as a result
of the government’s decision to acquire at least 51 % ownership in majot
industries and retail trade. This expansion of the functions and structure of
the Zambian bureaucracy was bound to cause problems of control and co-
ordination. Although the Zambian administrative system is the direct descendant:
of the Northern Rhodesia bureaucracy, in a fundamental way it is a new;
institution confronted with all the problems of establishing operative procedures
and norms. 4
There are several formal institutions that in theory could provide for the
co-ordination of the activities of different departments. One of these is the
ministerial superstructure. All departments are assigned to a ministry or its
equivalent, the Office of the President or Vice-President. Each ministry is headed
by a cabinet minister and has a supervisory staff of senior political and civil
service officers. An important factor that has limited the capacity of this super i
structure in providing effective direction and control over departments has
been the frequency with which alterations are made in ministerial leadership.
Since Independence, there has been a change in top ministerial personnel and/of
the departments assigned to each ministry at least once every ten months.
The Department of Community Development is not atypical in the experience it

o~ b
14. There are a number of administrative bodies that do not have the label of department but .
are nonetheless in the same analytical category for our purposes. A de artment-level
body is considered to be a distintive part of a ministry or of the Offices of the President |
?nddVice President which has its own title, its own hierarchy of positions, and its own
unds. :

1

49,
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has had with constant changes in ministerial organisation. Within a five-year
period, this department was successively assigned to the Ministry of Native
Affairs (prior to Independence), the Ministry of Labour and Social Development,
the Ministry of Cooperatives, the Ministry of Youth, Cooperatives and Social
Development, and the Ministry of Rural Development.

Michel Crozier notes in The Bureaucratic Phenomenon that administrative
units can and do continue to operate without stable ministerial leadership.!s
In the absence of control and direction from the top, bureaucratic units form-
ulate and implement policy themselves. The instability of ministerial officials
and organisation in Zambia is not due to the kind of multi-party competition
that existed in the French Fourth Republic analysed by Crozier. However, the
phenomenon is similar in that departments and agencies within the bureaucracy
are offered the opportunity to establish their own priorities in the absence
of stable ministerial leadership. While Ministries and superscale civil servants
are constantly adjusting to new responsibilities, departments are left fairly well
intact.

Since finance and planning in a government involve the allocation of common,
public resources to all units of the bureaucracy, the agencies primarily respon-
sible for these activities provide a potential source of authority for cohesion
and control in what otherwise might be a fragmented bureaucracy. In Zambia,
the process of making authoritative allocations of public funds has had a
bifurcated structure. The administrative unit responsible for finance, which
prior to January 1969 was known as the Ministry of Finance, compiled the
recurrent expenditure items in the budget; capital expenditures were formulated
by the central planning agency in Zambia, which prior to January 1969, was
called the Office of National Development and Planning (ONDP). 16 In making
annual budget requests, departments had to submit two estimates. One was for
recurrent expenditures and the other for capital spending. Departmental
requests were forwarded to the appropriate agency by permanent secretaries
and ministers, who of course could exercise their prerogative to alter these
requests. Once the Ministry of Finance and ONDP compiled their parts of the
bud get, the Cabinet considered the budget proposals.

wh?:;@dg;t-uu&iw procedu?e add.ed an importa.nt.dimension .o.f conﬁi‘ct to
k. Mindiztm eren?ly a contentious situation and limited the gbxhty of elt_her
COOrdinategy of .Fmance or ONDP to mould the bureaucracy mtg a coheswe,
i en]tlty. The budget. that was presented to the C_abmgt did not
- ;et(: ement of competing c!anms made by bureaucratic umts:. ONI?P
R o g’r,m ;1 anderstandably, sent its part of the budget to th.e Cabinet with
Bictry o F? ’t at the funds for capltgl spending should be mcrgased. '1.'he
) nance presented the opposite argument. Thus the Cabinet, which

—— —

o %a‘;ﬁl Crozier, The Bureaucratic Phenomenon (Chicago: University of Chicago Press,

In e :
; theh\l/‘i’g:g 1969, the Ministry of Finance was made the Finance Division of the Office of
Beveios resident and the Office of National Development and Planning was made the
mo‘,el()j ?ent Division of the same office. In August 1969, these two divisions were
Beveis rom the Vice President’s portfolio and formed a new Ministry of Finance and
Pruent. In 1970 they were again split into two ministeries.
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has been a visibly divided body in the Zambian political system,!” was invited
to play a critical role in resolving budgetary disputes.

Even the Cabinet has not been able to function as an effective source of central
control. In addition to the limitations that stem from its own divisiveness,
the Cabinet lacks the resources to supervise administrative agencies that are
highly specialised. Moreover, there is evidence that ministries and departments
have not regarded Cabinet decisions as necessarily final decisions. The budget
presents an important example of this. According to the Auditor-General’s
report of 1968,18 for instance, deviations from budgetary limitations were SO
substantial and so widespread that it is not reasonable to blame them on errors
and inefficiencies in book-keeping. There were departments in virtually every:
ministry which had a pattern of spending that was not consistent with the
provisions of the budget and that committed the government to expenditures
it had not authorized. Mis-spending in Zambia is generally not an instance of
corruption benefiting individual civil servants. Rather, it is a result of the
autonomy and discretion enjoyed by department-level units.

Michael F. Lofchie has discussed the potential role that planning agencies
can play in countering centrifugal tendancies in a bureaucracy. He argues that
if planners are given sufficient power, they can provide an otherwise fragmented
bureaucracy with cohesion and common purpose. Lofchie warns, however:

Regardless of how much administrative power planners are given . . their role cannot be
effective unless there is an extra-bureaucratic source of power to sanction and enforce
their decisions. Planners can buttress and supplement political authority by performin ;'
certain politically sensitive functions—selection of economic priorities, coordination of
the bureaucracy, and mobilisation of administrative resources for development—but
if the polity lacks an independent source of authority, planners will become impotent
despite administrative measures to enhance their position. When the absence of political
authority leads to dysfunctional bureaucratic tendencies, planners will be no more immune
than anyone else. They are, in the last analysis, one group of civil servants among others
and as such politically unequipped to acquire the necessary degree of legitimacy and
support to function as an autonomous political force.!? ]

Fred Riggs has also cited the need for a non-bureaucratic source of powe
to impose central control over administrative agencies. A major argument mace
by Riggs is that there is an inverse relationship between the autonomy of a
bureaucracy and its effectiveness.?0 When a bureaucracy is left to itself;
not only will it lack a capacity for coordination, but also individuals and units
within the bureaucracy will submit to particularistic and parochial pressures

17. For an account of the factors determining the composition of the Cabinet, see D?.vid C.
Mulford, Zambia: The Politics of Independence 1957-1964 (London: Oxford University
Press, 1967), pp. 329-331, and Robert L. Rotberg, ‘Tribalism and Politics in Zambia’y
Africa Report, December, 1967, pp. 29-35. [

18. Zambia, Auditor-General, First Report of the Auditor-General on the Public Accounts
for ghelgi%ncial Year Ended 31st December 1967 (Lusaka: Government Printer, 1968,
pp. 7, 10, 40.

19. Michael F. Lofchie, ‘Representative Government, Bureaucracy, and Political Develop=
ment: The African Case’, The Journal of Developing Areas, 11 (October 1967), p. 54.

20. See especially his analysis of ‘level of performance’, in Fred Riggs, ‘Administrative
Development: An Elusive Concept’, John D. Montgomery and Willian J. Siffin (eds.)
Approaches to Development: Politics, Administration and Change (McGraw-Hill, New
York, 1966) pp. 225-256.
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(which Riggs calls ‘clect influences’),2! rather than working to attain nationally
defined goals. Essentially, Riggs is calling for an instrumental bureaucracy
in accordance with the legal-rational model presented by Max Weber.22 ,

president Kaunda attempted to increase the development capabilities of
the Zambian government by trying to establish firm UNIP control over the
public bureaucracy through administrative reforms introduced in January 1969.
The logic behind the reforms was similar to the reasoning of Lofchie and Riggs.
The assumption was made that UNIP was development-conscious and could
provide dynamic, central control over a bureaucracy that was publicly char-
acterised as sluggish and unruly.

One of the most visible examples of what UNIP officials perceived to be
the problem with development administration in Zambia was the bureaucratic
resistance to the establishment of new cooperatives. President Kaunda and other
UINTP officials have considered cooperatives as the best way of using traditional
forms of organisation for achieving economic development. Shortly after
independence an extensive campaign was waged to get people to form coop-
oratives. The number of these organisations increased from 220 in 1964 to 468 in
1965, 601 in 1966 and 875 in 1967.23 However, in late 1967, the Department of
Cooperatives decided that it would not register any more cooperatives until the
existing ones were viable and productive societies. A major reason for the
establishment of this policy was that forming more cooperatives would so drain
the !imited personnel and financial resources of the department that adequate
services could not be provided to old or new cooperatives.

Despite this change in departmental policy, UNIP officials, including Presi-
dent Kaunda, continued to urge the establishment of more societies. Thus,
a confrontation developed. Personnel in the Department of Cooperatives either
ignored the .ef’forts of UNIP or actively worked to counter UNIP’s impact.
'ghe frustration of men like Maselino Bwembya, then Assistant Minister of
o;::r?l fctr lhi Northvs.'est.em Province, bgcame public knowledge. Mr Bwembya
rati\xcz; 1;%&13 ed p;ﬁowflmal oﬂ“‘!cers for dlscouraging the formation of new coope-
L ne\')v COose r(;ti :I:exsTixplamed that they did not have enc?ugh staff to help
Ricy o est:;;]‘ ; es. The response of. Mr Byvembya was that it was government

il Kals h (;nore and more societies, §taﬂ' or no staff..’z‘*
failure 1 i‘ollowurLll Nali))fp{eszed hl‘S general disappointment in the bureaucracy’s

R diss efldelrtslhlp inan address he gave on 16 Novembgr '1.96_8:

Bnd indiscipline which il;z :;e b s:':vl;::tlp the pa:st' by thg apathy, sheer lack of_ initiative

in the civil service. I must say that this has not

hel
fuu‘?fg [ta.“*]‘:celer{ile development at the pace UNIP and its Government wanted . . . . in
ill certainly take the strongest measures possible to deal firmly with any manife-

Fred Rivces Adi T
(HOUght%%] M“‘L‘/ﬂ’;g:’gg‘sligg"lllgrl 6£'evelopmg Countries: The Theory of Prismatic Societies

especially Max Weber, Fi i 7
th : r, From Max Weber: Essays in Sociology, trans. and ed. by H.H.
and C. Wright Mills (Oxford University Press, Londoﬁ'.v 1946) and Max %’Veber,

=€ Theory of Social i
Pars, ; .and Economic Organization, trans. by A.M. Hi
a0 0S (Oxford University Press, Lon%on, 1947 o e

Priy tc:f?' llggg)arlpmczxat of Co-operatives, Annual keport for 1967 (Lusaka: Government
es of Zambia, 9 S'eptember 1968.
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stations of apathy and indiscipline in the public service—let alone any manifestations
of corruption. The UNIP Government has been readjusting to the administrative machi-
nery and although there have been achievements, the present administration which |
served the UNIP government leaves much to be desired.25

The major effect of the reforms introduced by the President was the establish-
ment of new political positions at all levels of the bureaucracy. The head of the
civil service had been a civil servant, the Secretary to the Cabinet. This position |
was abolished and in its place a cabinet minister was appointed, with the title
Secretary-General to the Government. In order to exert closer control over
field administration, a cabinet minister was appointed to be in charge of each
province and 53 District Governors (46 of whom were from UNIP) were
appointed to replace District Secretaries (a civil service post) as the chief’
representatives of the government in the districts. Related to these steps, the
UNIP Central Committee was expanded to include permanent secretaries
(albeit only temporarily as it turned out) and the new District Governors, and
civil servants were encouraged to become active members of the ruling party.

When the President first outlined these reforms, in November and Decembe '
1968,26 he described the authority that the District Governors and the Ministers
posted to provinces would have as being very extensive and certainly sufficient’
to deal with all administrative problems hitherto slowing the pace of develop-
ment. The formal document detailing the authority of these positions was no {
distributed until six weeks after the reforms went into effect. In the absence !
of this information, some provincial Ministers and District Governors asserted |

wide-ranging powers, and, in the aftermath of the December 1968 general |
elections, took it upon themselves to punish those suspected of supporting the
opposition African National Congress. Civil servants, police and court officials
were dismissed or threatened with dismissal. ANC supporters living on the
Copperbelt and some of the other urban areas were told to change their alle |,
giances or return to their home villages. The District Governor of Choma,
whose behavior was particularly well publicised, on January 12th gave police- |
men and civil servants in his district three weeks to ‘bow to UNIP or get out’.2? :
In large part because of this excessive militancy, the extent of authority
of District Governors and Provincial Ministers was, as provided for in Cabinet
Office Circular No. 13 of 1969, much more restricted than the powers outlined

in the President’s initial description of the reforms. Paragraph 23 of the circular,
for instance, stated:

|
District Governors are the political heads of districts, appointed personally by His:
Excellency the President. They are immediately responsible to their respective Provincial
Ministers, and are the chief Government co-ordinating officers in their districts, with
particular reference to the task of political and economic development . . . . They will alsol
have the task of supervising generally the activities of all Government departments within
their districts. But this does not mean that they will preside over the day-to-day running
of Government departments as this type of supervision is the task of the local officers
of the ministries or departments concerned. The work of the District Governors will be

25. Zambia News, 17 November 1968. .

26. See, in particular, Zambia Information Services, Press Release No, 2223/68, pp. 8 and 9. |
27. Times of Zambia, 13 January 1969. e :

I'ﬂle entire Centr

DE
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to ensure that other officers of the Government are doing their jobs properly, and they
will therefore need to be fully conversant with the policies, plans and programmes of the
ministries in Lusaka. If it is found that such other officers are not doing their jobs well
and if they do not heed the advice of the District Governor, the latter will be required
to inform the minister for the province, his permanent secretary, and the senior officers
of the department concerned in the Province. The District Governors, however, will have
no direct and immediate responsibilities for the disciplinary control of civil servants, and
will be required to work in such matters through the formal administrative channels
indicated above.28

The circular similarly restricted the authority of Ministers posted to provinces.

The explanation of the duties of these Ministers was based on two key sentences:
The ministers for the provinces will, however, have no direct responsibilities _fqr t.he
deployment and operation within their provinces of the staff of the Lusaka m!n¥strles
or departments, as these matters remain the responsibility of the Lusaka-based ministers.
Even in the case of the Provincial and Local Government Division, the ministers for the
provinces will not be responsible for civil service staffing and administrative matters,
which will be the responsibility of their Permanent Secretaries reporting through the
Permanent Secretary, Provincial and Local Government Division in Lusaka, to the Perma-
nent Secretary, Establishment Division for reference if necessary to the Secretary-General
to the Government as head of the civil service.2®

In essence, then, Cabinet Office Circular 13 represents a decision to refrain
from implementing the policy of establishing UNIP control at all levels of
of bureaucracy.

The most severe limitation on UNIP’s ability to direct and control the
bureaucracy has been the serious division and indiscipline within the party
itself.%0 Individual officials of the party maybeable to provide effective leadership
to segments of the bureaucracy, but UNIP itself has not been a unitary organ-
isation with a common policy orientation. The President has long real‘lsed
that neither his directives nor the policies articulated by the Central Committee
have evoked uniformly positive and cooperative responses throughout the
party.

UNIP has faced a series of crises because of its internal division and the lack
of instititionalisation of political processes in Zambia. President Kaunda
responded to most of these crises by pleading for changes in attitudes and
Introducing piecemeal changes in the party and/or government. However,
When Simon Kapwepwe resigned as Vice President in August 1969 because he
felt he had not been accepted as the legitimate Vice President, despite his election
at the 1967 Annual Conference of UNIP, President Kaunda began an effort to
Tevamp the entire party organisation. On 25 August 1969, the President dissolved
al Committee of the party and himself assumed the new post of
etary-General of UNIP, instead of President of the party. He also announced

‘_ At he was appointing an Interim Executive Committee to run the affairs of the

until a new Central Committee was elected, a commission to review the

© {2mbia, Cabinet Office Circular No. 13 of 1969, 1 February 1969, paragraph 23. Italics
1 the original,
Paragraphs 15 and 16.

SOtberg, “Tribalism and Politics in Zambia;’ Richard Hall, The High Price of lfrinqigles

Sricana Publishing Corporation, New York, 1969); Thomas Rasmussen, Poht'lcal
cmpetition and One-Party Dominance in Zambia’, The Journal of Modern African
des, VIIL, 3 (October, 1969), pp. 407-424. : -
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party’s constitution, and a special committee to act as disciplinary body.for
party officials and members. On August 26th, the President also regrgamsed .
the government and reshuffled both personnel and departments into new .
ministerial portfolios. 3! :
In contrast with the administrative reforms introduced at the beginning of ‘,
the year, the steps taken by President Kaunda in August 1969, were not
designed to achieve greater efficiency in development administration as such but -
rather to institute greater unity and discipline within the ruling party. The
President increased his own authority both in the party and the government
after dissolving the Central Committee and reorganising the government. As
the UNIP Secretary-General, President Kaunda issued a circular to all UNIP
officials in mid-September stating that the past offences of UNIP membe.rs‘
and officials would be forgotten so that a new start could be made, but that in
the future any indiscipline would be dealt with very severely. The President -
ended his circular with a warning:
If you fail to perform your duty, if you fail to unite the people, to assist in the development '
of your area, to maintain peace and to make UNIP effective, if you promote misunder- 3
standing or dissension, then you are not fit for service and no doubt the party will seek a

substitute who will lead the people in the road to unity and development through Human- ‘
i 32
ism.

The new UNIP Disciplinary Committee proved ineffective and nearly two -
years passed before the party, in May 1971, adopted a new constitution and -
elected a new Central Committee. These latter changes spurred the discon-
tent of the hitherto dominant group in UNIP, the Bemba, and in large part.
prompted former Vice-President Kapwegwe to break away from the party
and form his own United Progressive Party in August, 1971. _

In sum, as a fragmented body, the burcaucracy was vulnerable to a piece- 1
meal imposition of central control by a non-bureaucratic source of power.
UNIP is not, however, able to provide common, unified control and direction ]
because the ruling party is itself fragmented. Individual UNIP officials are
effective in prompting development activity from bureaucratic agencie:s,. but t.he .
party as a whole has not provided effective direction for the entire administrative %
system. As long as UNIP and other non-bureaucratic sources of power are
incapable of either unifying the bureaucracy themselves or endowing.planners )
or some other administrative group with the authority to co-ordinate Fhe“
bureaucracy, the administrative system will remain too fragmented_ to provu!e
the resources of organization and expertise required for attaining rapid economic
development through plans for balanced economic growth.

ENTREPRENEURIALISM IN DEVELOPMENT ADMINISTRATION

These assessments of the futility of attempts to plan for'ra.pid economK;
development in a way that would minimize waste and maximize the use of

31. Zambia Mail, 26-28 August 1969. 4
32. Zambia Mail, 11 September, 1969. Further efforts have been made to strengthen léNIb}[’rs {

organization in the aftermath of the farmation of the United Progressive Party by Mr.
Kapwepwe in mid-1971.

'med with
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scarce resources are discouraging. If the analysis were to stop here, it might be
necessary to conclude that there is little hope that poor, developing countries
will ever reach a position of national prosperity of self-sustained economic
growth. However, economic development is taking place in Zambia. In part
this is undoubtedly due to the sheer, massive input of capital in developmental
efforts. But this process is not entirely random. Decision-makers in the Zambian
bureaucracy are interacting with an environment that provides a set of oppor-
tunities and constraints that orders their behavior in significant ways. That
environment is not one of a hierarchically structured administrative system
in which bureaucrats respond primarily to commands from superiors. Rather,
the environment includes a substantial amount of stimuli that prompt bureau-
crats to act in entrepreneurial ways. In that decision-makers respond to these
stimuli, important elements of dynamism and rationality are infused into
development administration.

The essential characteristics of an entrepreneur are that he has access to
resources and that he can, and does, invest these resources in the establishment
or expansion of a given enterprise in order to secure a desirable payoff. If the
investment is sound, then the entrepreneur profits. When bad judgement is
utilised, the entrepreneur suffers a loss. Entrepreneurialism has traditionally
been considered as a characteristic of behaviour in the private sector of the
economy. The suggestion here is that the concept be extended to the analysis of
public development activity. The discretion and autonomy available to depart-
ments in a bureaucracy like Zambia’s provides the opportunity for making
entrepreneurial judgements in establishing an agenda for the use of departmental
personnel and fiscal resources, and bureaucrats have incentives that prompt
them to take advantage of this opportunity.

The payoffs for policy-makers responsible for successful development pro-
grams are not primarily monetary in nature, as is the case of entrepreneurs
in the private sector. Rather, the rewards are self-satisfaction and, more tangibly,
enhanced career opportunities. Zambian civil servants have generally experienced
rapid upward mobility within the government since Independence. This has
been particularly true for the relatively well-trained and well-educated. 33
Increasing pressure to Zambianise senior positions in private businesses has
Opened a whole new set of opportunities for many civil servants in addition to
those within the bureaucracy. Indeed, almost half of the 83 Zambian civil
Servants interviewed by the author3 said that they anticipated leaving the
Cvil service before normal retirement age for a role in the private sector.

0 an environment with an abundance of opportunities for rapid advance-
ment, some will be tempted to rest secure in the position they have attained and
Tely on the qualifications that got them into that position rather than be con-
job performance and new achievements. For those in Zambia who
Ve reacted in this way however, there is the threat that the government may

Dennjs 1,

inz - Dresang, ‘The Civil Service in Zambia’, in William Tordoff (ed.) Government
ambia (Heinemann, London, forthcoming).

the account by R.G. Rainford, ‘Provincial Department Committees in Zambia,’
ournal of Administration Overseas, X, 3 (July 3, 1971), pp. 178-191.
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{

exercise its prerogative to force retirement ‘in the public interest.” The govern-
ment has done this in the case of a number of superscale officers. Thus, this is
a credible threat and can serve as a disincentive for a noncontributory per- |
formance.

More commonly, Zambian civil servants occupying positions of responsibility |
in departments dealing with development are motivated to act in ways that they
believe will advance their careers. An important concern in this regard is with“
increasing one’s visibility in a positive way by becoming identified with successful
programs. The purpose of this visibility may be to obtain a higher or more
favourable position in the government or it may be to secure an invitation to
fill a high position in a private enterprise. Visibility is, of course, not desired
by most civil servants, who calculate that tenure and promotions go to the most
faithful. However, there are civil servants in Zambia who dream of unusually’
successful careers and are thus prompted to act in entrepreneurial ways. It might|
be hypothesised that the dramatic difference in the limited mobility possible:
during the colonial period and the chances for rapid advancement since Inde-
pendence is largely responsible for the ambitions and confidence of many.
Zambians. Political discontent may result if gaps develop between these visions:

and reality. For dynamism in development administration, however, the c
ambitions are critical. I

The expatriate civil servants who were interviewed indicated similar motie
vations for having a stake in the soundness of their judgements and fate of
the projects for which they shared responsibility. Expatriates are attracted to
contractual employment in the Zambian civil service by the relatively hight
salaries, also by the opportunity to assist in development efforts. In addition
to following these materialistic and idealistic motives, individuals have sough
to establish the kind of record and obtain the kind of experience that would be
useful in securing a good job at the termination of service in the Zambian
bureaucracy. As has been already observed, this was an important concern’
for almost all except those nearing retirement age. Young expatriates occupy.
positions of greater responsibility and higher status than their formal qualifi-
cations would entitle them to in their home countries. They believe that if they
can use the opportunity afforded them in Zambia and establish an impressive
record, then they can get their careers off to a better start than if they had not
had this experience. Expatriates already established in a career stream perceive .
their experience in Zambia as a means of furthering that career.

It should also be pointed out that some Zambian politicians act to ensure
positive and successful governmental responses to development needs. The
payoff for these political figures is visibility within the government and public
support from those benefitting from governmental action. Both of these payoffs
are invaluable to politicians. While the administrative reforms of 1969 have not,
given extensive formal power to politicians nor established UNIP control over |
the bureaucracy, politicians have been presented with the opportunity to exercise 1
leadership in evoking development activity from bureaucrats. Provincial

growth
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Development Committees have been particularly useful forums for politicians
seeking to influence administrative behavior.

The entrepreneurial motivations that have been described do not, of course,
apply to all who occupy decision-making positions in departments concerned
with development. But it is not necessary for all administrative personnel to have
this orientation in order to have dynamism and entrepreneurialism in the
formulation of policy. A highly motivated element in a bureaucracy often has
an influence that is not reflected by its numbers. 77 civil servants in senior posts
of departments involved in development administration were interviewed.3s
Of these, 46 expressed the kind of career aspirations and motivations that have
been described as entrepreneurial. This is a significant proportion and bound
to have an impact on decision-making.

The entrepreneur in the public bureaucracy must make the same kinds of
calculations as the entrepreneur in the private sector. The factors of production
must be surveyed. The response of individuals and communities to innovation
must be estimated. Marketing facilities and the likely reception of a product on
the market must be considered. Where infrastructure is concerned, utility
function must be calculated. If outputs from other bureaucratic units are
required, the likelihood of obtaining these outputs must be assessed. The
imperfect state of information on many of these factors renders completely
rational decision-making improbable. Nonetheless, judgements are made and
based on a comparison of the prospective returns that would come from varying
patterns of investing departmental resources. In this way, although development
administration is not structured by the logic of planning for balanced sectorial
growth, it is ordered by the environment—bureaucratic and non-bureauctaric—

within which policy-makers operate. The style of decision-making is not hierar-
chical but entrepreneurial.

THE PATTERN OF DEVELOPMENT IN ZAMBIA

It is difficult to prove with any rigour the existence of a causal relationship
between the features of the administrative system and the pattern of a nation’s
€Conomic development. There is a multiplicity of factors that affect economic
8fowth and productivity. The impact of the bureacuracy is a variable, like
Others, that cannot be measured in a precise or systematic manner. Yet it is
feasonable to assume that the bureaucracy has had an impact and that the
Nature of the impact has been congruent with the characteristics and capabilities

.Of the administrative system.

b CI¢ Is a very interesting convergence of the discussion above of the chara-
teris

Lics of the bureaucracy in Zambia, the theory of unbalanced economic

presented by Albert O. Hirschman, and the actual pattern of public
eéntand economic growth in Zambia. The perspective of Hirschman as he

‘ ;!;hese interviews were so@ht on the basis of the position that an individual held. They

Dli;ésent 10 effort at representative or random sampling and thus do not lend themselves
road generalisation, .
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discusses feasible strategies for economic development emphasizes the decision- |

making process.36 Hirschman doubts, as we have, that developing countries

have the capacity to exercise the kind of rationality required by the strategy .

of balanced growth. Hirschman’s discussion of unbalanced economic growth, .

on the other hand, is in large part concerned with a pattern of stimuli that

affects decision-makers in a way to help compensate for their limited rationality.

Like those who discuss balanced economic growth, Hirschman begins with

a recognition of the interdependency of sectors of the economy. These sectors -
can be defined in general terms, such as the agricultural and industrial sectors, -

primary and secondary industries, infrastructure and revenue-earning sectors.

In any given country, of course, these sectors can be identified in a more detailed -

and specific manner.

Basically, the theory of unbalanced economic growth envisages one or more

parts of an interdependent economic system spurting ahead and then having
its growth stopped because of the need for certain inputs from other sectors -
of the economy. The lagging sectors then become very visible and present
themselves to decision-makers (especially entrepreneurial ones) as both urgent

demands and timely opportunities for investment. These sectors then spurt

ahead in growth and in so doing permit the resumption or the commencement

of growth of other sectors. As Hirschman puts it: *. ... sectoral imbalances

will induce a variety of sensations—presence of pain or expectation of pleasure—
in the economic operations and policy makers, whose reactions should all

converge toward increasing output in the lagging sector. *37

Hirschman admits that unbalanced growth is much more costly and inefficient
than balanced growth. The pattern of growth, viewed as sectors and as the total
Gross Domestic Product, is likely to be erratic under the former approach.

Nonetheless, unbalanced growth is much more congruent with administrative
capabilities and much more realistic than is the strategy of balanced growth.

Hirschman notes that in Latin America the actual pattern is one of sectorial

imbalance, despite the presence of development plans designed to follow the -

edicts of balanced growth. 38 This is true of Zambia as well.

Zambia’s development plans have essentially been documents outlining a

strategy of balanced economic growth, emphasizing supply. From goals ex-

plicity articulated by planners in Zambia and from the pattern of allocations

authorised in the plans, it is clear that three basic policies guided the formulation

of the Transitional Development Plan (1 January 1965 to 30 June 1966) and the

First National Development Plan (1966 to 1970). These policies were:
1. Efforts would be made to develop all sectors of the economy at the
same time and at about the same rate.
2. The primary role of the government would be to develop economic and

36. The fundamentals of the theory of unbalanced economic growth are best outlined in
Albert O. Hirschman, Strategy of Economic Development (Yale University Press, New
Haven, 1958). A

37. Albert O. Hirschman and Charles E. Lindblom, ‘Economic Development, Research and
Development, Policy Making: Some Converging Views’, Behquoral Sc:lence,_ (April 1962).

38. Albert O. Hirschman, Journeys Toward Progress: Studies of Economic Policy-Making in
Latin America (Twentieth Century Fund, New York, 1963).
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social infrastructure, leaving the productive, revenue-earning sector
primarily to the private segment of society.

3. Alternative facilities and supplies would be developed to those necess-
itating heavy reliance on Rhodesia, South Africa, Angola, and
Mozambique.

These goals were, of course, translated into specific projects and programs
that were authorised for funding from the public treasury and/or were projected
as areas of growth in the private sector.

Three general categories were used to classify development activities:
1. economic infrastructure—public facilities providing transportation, power,
and communications needed for the establishment and maintenance of revenue-
earnings activities; 2. social infrastructure—the provision of a healthy and
educated population and of defense, order and governmental administration
so that the social and political prerequisites for rapid economic development
are present; and 3. productive investment—the expansion of revenue-earning
activities, in the agricultural, commercial and industrial sectors of the economy.
Table 4 presents a comparison of the planned public expenditure for each of
these categories for the Transitional Development Plan3 and the First National
Development Plan.

TABLE 4—GENERAL PATTERN OF DEVELOPMENT EXPENDITURES

First National
Development Plan

Transitional
Development Plan

K million | Percent | K million | Percent

Economic infrastructure .. ot i 19.2 20.9 165.0 29.2
Social infrastructure P i s 51.8 56.4 194.1 34.4
Productive investment X A oo 20.8 22:7 188.3 33.6
Miscellaneous I e 8 Are i i1 — — 16.2 2.8
Total 91.8 100.0 563.6 100.0

Note: The figures given are in millions of Kwacha (K). One Kwacha is equal to U.S. S1.40
or 10 shillings in the currency of East African countries.

Sources: Zambia, Central Planning Office, Office of the President, An Outline of the Transitional
Development Plan (Lusaka: Government Printer, 1965) and Zambia, Office of
National Development and Planning, Office of the Vice-President, First National
Development Plan, 1966-1970 (Lusaka: Government Printer, 1966).

It is clear from the table that, except for the heavy expenditures authorized
}lnder the Transitional Development Plan for social infrastructure, the variance
In the proportion of funds allocated to each of the three major categories is

39.  The Transitional Development Plan ran from 1 January 1965 to 30 June 1966. It covered
the last six months of the ‘emergency extension’ of the last plan of the colonial admini-
stration, six months for formulating a new plan and first six months of what was called
the First National Development Plan.
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minimal. This exception was due largely to the expenditures that the newly

independent government had to incur in assuming responsibility for its own

defense and foreign relations and in providing administrative facilities for the

new regime. Another urgent need that is classified as a type of social infra- |

structure was education and training. The relative scarcity of secondary school
places and absence of a university has been described above. It is little wonder

that the plan explicitly assigned positions of top priority to these concerns.
On the one side there is education and training (to make up for the omissions of the past

and to ensure that there is an adequate supply of skilled Zambians in the future). On the

other side the priority has been set by the need to achieve fully adequate standards in the

classic functions of Government: the protection of the country’s frontiers, the maintenance f

of law and order at home and the provision of efficient administration.40

K14.6 million was allocated for education and training and K14.0 million for
administration and defence facilities under the Transitional Development Plan.

Other than the initial emphasis given to social infrastructure, the strategy:

of economic development presented by the post independence development

plans indicates a preference for balanced growth. Simultaneously, transportation

and power facilities, trained personnel, agricultural production and secondary .‘

TABLE 5—CAPITAL FUNDS ALLOCATED TO EACH MINISTRY BY THE FIRST

NATIONAL DEVELOPMENT PLAN i

1966-67 1967-68 1968-69 1969-70 Total
K000 K000 K000 K000 K000
National Assembly 400 176 4 24 604
Office of the President 9,728 10,224 4,530 5,000 29,482
Secretary to the Cabinet 414 268 160 174 1,026
Office of National Development
and planning 400 270 280 260 1,210
Foreign Affairs 312 80 170 80 642
Home Affairs 1,228 888 638 714 3,468
Justice 92 220 240 300 852 W
Finance 950 242 34 — 1,226
Information and Postal Service 3,284 3,776 2,714 2,894 12,668 \
Transport and Works 50,832 50,952 44,036 19,214 165,034
Commerce and Industry 8,986 13,540 17,914 13,340 53,780
Lands and Natural Resources 7,770 7,372 6,704 6,652 28,498
Agriculture 15,860 13,908 15,286 14,810 59,864
Mines and Cooperatives 10,238 6,022 2,338 1,910 20,508
Local Government and Housing 21,918 20,244 20,550 21,954 84,666
Labour and Social Development 606 602 470 400 2,078
Health 6,778 6,946 4,228 1,652 19,604
Education 19,250 18,188 20,472 20,500 78,410
Total 159,056 153,918 140,768 109,878 563,620

Source: Zambia, First National Development Plan, 1966-1970, p. 288.

40. Transitional Development Plan, p. 11,
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industries were to be developed. No explicit attempt was made by the planners
to demonstrate exactly how the growth in one of these sectors affected the
others, but it is implicit in the spread of resources and the sum total of the
goals established in the plans that the interdependency and mutual support of
these factors had been anticipated.

The importance of the interdependency factor in the minds of planners in
Zambia is perhaps most explicitly demonstrated in the provisions made for the
development of economic infrastructure in the First National Development
Plan. Table 5, which presents an annual breakdown of funds allocated to each
ministry by the plan, illustrates that within the framework of balanced sectorial
growth, the initial emphasis was to be placed on the development projects of
the Ministry of Transport and Works. The formulators of the plan envisaged
that this ministry would spend two-thirds of the total amount allocated to it
during the first two years of the plan period and that by the end of the third
year most of the economic infrastructure needed for the immediate growth of
other sectors would be available. Most of the other ministries concerned with
economic development were to spend about the same amount in each of the
four years.

The priority given to the provision of more economic infrastructural facilities
had both political and economic justifications. The most urgent need in this
area was the establishment of alternative transportation facilities and power
sources to those involving Rhodesia, South Africa and Mozambique. As a
landlocked country dependent upon the export of a very heavy and bulky
commodity—copper—for over half the country’s income, Zambia is dependent
on surface transportation routes to the sea. Existing rail lines run through
Rhodesia, South Africa, Angola and Mozambique. Traditionally the routes
through Rhodesia and Mozambique have been the most important. These are
all territories with which Zambia has severe political tension and conflict, and
this has made access to this vital infrastructure insecure. In addition to depending
on transportation routes through the south, at Independence Zambia received
virtually all of its electric power from the Kariba power station located on the
Rhodesian bank of the Zambezi, its coal from Wankie in Rhodesia and its
petroleum products from the Feruka refinery in Rhodesia. Rhodesia’s Unilateral
Declaration of Independence and its aftermath demonstrated dramatically
how economically dependent Zambia was on the south. 4!

Besides the political justifications for providing alternatives to routes through
and supplies from Rhodesia, there are sound economic arguments as well.
The Rhodesia Railways network does not have a capacity adequate to meet
Zambia’s existing needs, much less those of a more developed economy. Further,
1t would be ideal if Zambia had a competitive supply of transportation facilities
S0 that it would not be subject to the prices and policies established by a mono-
poly supplier.

No attempt will be made here to evaluate in a systematic fashion how app-

41,

gee {{‘Ii?;rd L. Sklar, ‘Zambia’s Response to U.D.1.’, Mawazao, Vol. I, No. 3 (June 1968)
P. 17-32.
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ropriate the development plans were for Zambia. Regardless of the quality of
the plans, it is clear that the administrative system did not have the capabilities
needed to implement them. The plans did not present a complete list of author-
ised projects and so there is no way to measure the gap between plans and
accomplishments by matching planned projects with complete projects.None-
theless, there are a number of indicators that demonstrate the existence and the
nature of this gap. One indicator is presented in Table 6. This table compares.
the Capital Fund to be used for development expenditures from 1966 to 1970,,.:
as that fund was first established by the First National Development Plan and as
it existed at the end of 1968. The latter set of figures was the result of calculating
the total cost over the four-year plan period of development projects that would
be implemented, given the perspective available at the end of 1968. It should
be noted that no systematic revision of the plan was made at the end of 1968.;-
Rather this was a report of the Capital Fund, as amended in an ad hoc and
incremental way, for inclusion in the 1969 budget. :

TABLE 6—COMPARISON OF ESTIMATED EXPENDITURES BY SECTORS ACCORDING TO THE FIRS
NATIONAL DEVELOPMENT PLAN AND THE CAPITAL FUND As REPORTED IN THE 1969 BUDGET

Development Plan Capital Fund 1969
Sector K million v K million 9
Economic infrastructure 165.0 29.2 467.9 55.0 %
Socal infrastructure 194.1 344 185.1 23.0
Productive investment 188.3 33.6 162.0 19.0
Miscellaneous 16.2 2.8 354 3.0
Total 563.6 100.0 849.9 100.0
Sources: Zambia, First National Development Plan and Estimates of Revenue and Ex: ]

penditure (Including the Capital Fund and Constitutional and Statutor v Expenditure, g

For the Year Ist January, 1969 to 31st December, 1969, (Lusaka: Government:
Printer, 1969), pp. 57-90. i

There are a number of striking features of this table. One is the increase in.
the amount of money devoted to development. This increase represents some:
underestimation of costs at the time the plan was formulated, the addition of
new projects, and the effects of inflation in Zambia between 1966 and 1969.
Another change in the allocations made according to the plan and the estimates
of total costs presented in the 1969 budget is the increase in funds devoted to.
the development of economic infrastructure, and the decrease in money to be’
spent on social infrastructure and productive, revenue-earnings investment.
The decrease in absolute Kwacha for the latter two sectors is minimal, but the
decrease is substantial when considering the reduced purchasing power of the

Kwacha in 1969 and the decline in percentages of capital funds allocated to
these sectors.
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The change from a planned pattern of investment balanced between the
sectors of the economy was altered to an unbalanced pattern in an incremental
and unsystematic way. The change was primarily in response to factors on which
the planners could not predict, or on which they had miscalculated. In large
part the increase in the allocation for the development of economic infrastructure
is due to two major additional burdens the government had to assume. One of
these involved the construction of the railroad through northern Zambia and
southern Tanzania. Only K10 million was set aside in the original plan for this
project with the note that more would undoubtedly be required. In the 1969
estimates of the Capital Fund, this figure was revised to K110 million. The other
major addition involved the pipleline through Tanzania to Ndola. When the
Plan was formulated it was anticipated that private funds would supply virtually
all of the needed capital. These funds did not materialise and the government
had to spend over K23 million on the pipeline. These alterations certainly are
consistent with a major goal of the First National Development Plan, i.e., to
provide alternate transportation routes to those running through Rhodesia.
However, the additional funds needed to attain this goal meant that funds for
attaining other goals were more scarce.

Not only has there been a deviation between the planned and actual pattern
of allocation for development activity, but the expenditure of these funds has
also differed from what was anticipated in the Plan. An indication of the state
of completion of authorised projects is presented in Table 7. This table compares
the total costs of development projects with the amount of money spent for
these projects. There is a margin of error involved in using this indicator in
that implementation includes more than the expenditure of funds and, further,
costs can be underestimated or perhaps even overestimated. Despite these
reservations, the comparison made in Table 7 does present some indication of
progress in implementing the development plans.

TABLE 7—COMPARISON OF ESTIMATED TOTAL COSTS AND EXPENDITURE ON IDEVELOPMENT
PROJECTS AS OF DECEMBER 31, 1968

Estimated total Estimated expen- Percentage

cost diture 1 July 1966 of total

to 31 Dec. 1968 cost spent
gc".“of“‘c infrastructure 467.9 159.3 34.0
Ocial lﬂ.frastructure 185.1 77.4 41.8
M?ductlve investment 162.0 36.9 22.7
scellaneous 354 0.1 25.4
Total 849.9 282.7 333

purces : Zambia, Estimates of Revenue and Expenditure for 1969; pp. 57-90. .
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The pattern of spending provided for in the plan itself was that about two-
thirds of the funds allocated for development would be spent by December 1968. _
Of the K563.6 million initially planned for the whole Plan period, K159 million
was to be spent between July 1966 and July 1967, K153.9 million was to be |
spent the second year, K140.7 million the third year and K109.8 million the
final year (see Table 5). As the data presented in Table 7 indicates, however,
less than half the allocated funds were spent for development by the end of 1968,
Productive investment, in particular, was far behind schedule. For the plan as
a whole, only one-third of the authorised funds were utilised.

A significant deviation in one feature of the strategy of economic development
initially presented in Zambia’s plans was the decision to introduce government
participation in major parts of the private sector. In an address to the National
Council of the United National Independence Party on 19 April 1968, President
Kaunda introduced what were to become known as the ‘Mulungushi Economic

3 ] A e
Reforms’. The President announced that selected private firms were being invited

to sell at least 519, of their shares of stock to the Zambian government. These
businesses included retail firms, transportation companies, building supply firms
and some secondary industries. On 12 August 1969 the President extended this
same invitation to the mining companies operating in Zambia. At the same time,
the President announced that the government would nationalise mining rights in
the country. On 12 November 1970, major financial institutions operating in
Zambia were informed of the government’s intention to secure controlling
ownership in this sector of the economy as well.

The policy to establish direct participation by the government in the product-
ive sector of the economy did not contribute in an immediate way, one way
or another, to the attainment of development goals. In part, however, this
policy was made because of frustration in the efforts to implement development
plans.#2 Control over the affairs of companies and firms critical to Zambia’s:
economy would, it was hoped, enable the government to coordinate economic
activities and economic growth more satisfactorily and to ensure that the pricing,

production, and investment policies of these firms would be consonant with th.
national interest.

The pattern of economic growth in Zambia reflects the pattern of government
investment. As Tables 8 and 9 indicate, the contribution of the construction
and transport and communications sectors to the Gross Domestic Product
have been significantly greater than the contribution made by agriculture,
forestry and fishing. This parallels the direction of government investment. '

42. Zambia Information Services, Zambia’s Economic Revolution (Lusaka: Government
Printer, n.d.), pp. iii-vi, 26, 50-54. ;
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TABLE 8—INDUSTRIAL ORIGIN OF THE GROSS DOMESTIC PRODUCT OF ZAMBIA AT FACTOR CosT

1964 1965 1966 1967
K million | K million | K million | K million
Agriculture, forestry and fishing .. A 53.3 54.8 60.5 64.4
Mining and quarrying AL h i 220.8 208.9 240.1 23551
Manufacturing it e g A 28.2 40.0 60.2 78.9
Construction . . s A, o A 20.0 394 54.0 61;;
Electricity and water RY {h Ll 3.0 53 74 J
Trade 3 kA gl ) 1 45.8 71.3 78.3 96.4
Financial institutions and insurance 0 0.6 10.7 11.5 16.9
Real estate .. o 40 | 4K 10.6 9.2 15.2 14.9
Transport and communications .. o4 20.6 324 324 ;;2
Government administration i v 21.1 304 35.7 51.3
Community and business services & 19.6 34.1 34.6 15'6
Personal services .. ik ls 24 19.6 12.2 14.6 A
Total .. il i A 464.9 548.6 644.5 7334
Source: Zambia, Finance Division, Office of the Vice-President, Ec ic Report, 1968

(Lusaka: Government Printer, 1969) pp. 43-45.

TABLE 9—INDUSTRIAL ORIGIN OF THE GROSS DOMESTIC PRODUCT OF ZAMBIA
AT FActor CosT
(expressed as percentages of the total)

1964 1965 1966 1967

Agriculture, forestry and fishing .. iy 11.5 10.0 94 8.8
Mining and quarrying & ot iy 47.5 38.1 37.3 32.1
Manufacturing 7y A 2 1 6.1 7.3 9.3 10.8
Construction R AT p A 4.5 72 8.4 8.6
Electricity and water N i o 1.1 1.0 1.1 1.2
Trade 4 B TR 7 9.9 13.0 12.1 13.1
Financial institutions and Insurance ol 0.1 1.9 1.8 2.3
Realestate . . ns 2 A, L4 2.8 17 24 2.0
Transport and communications . . - 4.4 5.9 5.0 6.5
Government administration Al AR 4.6 5.5 55 54
COmmunity and business services . . o 4.2 6.2 54 7.0
Personal services . . [ i 9 4.2 22 2.3 2.1

Total 0 47 S (e 100.0 100.0 100.0 100.0

Source: Zambia, Finance Division, Office of the Vice-President, Economic Report, 1968,

(Lusaka: Government Printer, 1969) p. 46.
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Also evident from the above tables is a pattern of economic growth that
Hirschman identifies with the absence of effective central planning. That is,

i

Zambia has had a history of unbalanced economic growth, in which various
sectors have had periods of rapid expansion followed by a levelling off. These i
sectoral patterns, moreover, are independent of the pattern of rise and fall of
the Gross Domestic Product. The expansion of copper mining in Zambia .
reached its peak during the World War II period and in the years immediately

after the war. Expansion has continued, but at a less spectacular rate. In the
immediate post-colonial period, the construction sector of the economy grew

rapidly. This growth has slowed down since mid 196743 and the sector currently

with the most rapid growth rate is manufacturing.# Agriculture, another major

sector of the economy, has continued to increase its rate of production, but is b

contributing steadily smaller proportions to the Gross Domestic Product.

CONCLUSION

It is a cruel irony that Zambia, which needs the advantages of efficiency and
co-ordination that accrue from planning for balanced economic growth, has

a low capacity for planning rationally and implementing efficiently and effec-
tively. The notions of entrepreneurialism and unbalanced growth, besides

having explanatory powers, may provide some comfort for those in distress

because of the gap between plans and accomplishments, aspirations and

capabilities. However, it appears that the high costs, in time and money, of

development in new states are unavoidable.
Moreover, entrepreneurialism in the bureaucracy is no more a guarantee of

attaining development goals than investments and speculation in the private
sector of an economy are guarantees of securing profit. There will be failures

and successes. What is important is to recognise the existence of this force
in the Zambian bureaucracy and the contribution it is making and can make to
development. The ideal organisation for development administration would have
enough central control and direction to minimise duplication of efforts and to
guide activity towards major societal goals, while at the same time providing
the incentives and opportunities to bureaucrats to make them innovative and
responsive to the political, social and economic milieu in which they must work.
The attainment of an administrative system with these characteristics is not a
simple task. The limitations of incomplete information, finite wisdom, shortage
of expertise, and bureaucratic fragmentation are severe and not easily overcome.

43. Zambia, Finance Division, Office of the Vice-President, Economic Report, 1968, (Lusaka:
Govprnment Printer, 1969), pp. 14-16. 3

44. During 1967, the Industrial Development Corporation (INDECO) began realising rapid
growth. INDECO is a parastatal organisation responsible for making public investments
in manufacturing and for managing government participation in industries in which
the government has total or partial ownership. During 1967, the assets of INDECO
increased from K2 million to K15 million and, despite heavy long-term investments,
realized a 659 increase in profits. This record was achieved prior to the issuing of an
Invitation to selected companies to sell at least 51% of their controlling stock to the
government through INDECO. See, Zambia, Industrial Development Corporation,
Annual Report for 1967, (Lusaka : Government Printeér, 1968). g
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This analysis suggests the need for more study of the variety of environments
in which decision-makers operate and of the patterns of bureaucratic response
in different environments. Entrepreneurialism and routinisation, for instan_ce,
are responses that probably vary with differences in the kind of admin.is.tratlve
activity, the extent of hierarchical authority patterns, the opportunities for
rapid upward mobility, the supply of resources for development, and th.e natt.n'e
of non-bureaucratic sources of power. The delineation of these relatlc.ms_hlps
would be useful both for theory-building and for suggesting prescnptlvelly
how" governments might structure bureaucratic environments ig orde'r to maxi-
mize development administration capabilities. In the meantime, it appears
wise and realistic to lower our assessments of what can be accomplished through
development planning and administration.




