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ABSTRACT
This dissertation discusses developmental policy-issues linked to events before and
after the change of policy-actors in 1991 and the re-election of MMD state players in
1996 national elections. While its focus is on comparing institutional policy-making
and policy-implementation capacity of the Second and Third Republic, it draws upon
background data from the colonial government and the First Republic sovereign
regime of Zambia. It notes, among its major findings, setbacks in policy-making
capacity in central government institutions during the Second Republic. The Third
Republic, having been born at a time when human resource development in the
country was quite advanced, and having had the advantage of learning from the errors
made by and the criticisms levelled against the policy practitioners of the Second
Republic, is recorded to have made some improvements. The investigation further
notes equal failure by both the Second and Third Republics to allow vibrant policy-

inputs from civil-society institutions.

While weaknesses have been identified with the bureaucracy’s capacity to implement
policies in the Second Republic, the Third Republic has been credited with both

merits and flaws.

The investigation draws upon sources of data from diverse disciplines, and it is this
multi and inter-disciplinary admixture of its content which gives hope that the thesis
will evoke greater academic curiosity and arouse further research interest among
intellectual enthusiasts and practitioners of policy-issues in Development

Administration.
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CHAPTER ONE

RESEARCH APPROACHES

1.1 Introduction

National development in political and economic fields is largely determined by
human agents whose vision of the desired progress is predicated on formulated policies.
Developmental policies show results after being implemented by yet another group of
human factors. Thus, a change affecting the movers of development affects not only the
capabilities in policy-making, but also the capacity for implementation.

In this study, drawn from Development Administration, a multidisciplinary
subject area, two categories of personnel reform are investigated. Firstly, the
investigation examines the effects to policy-making capacity of personnel reform that
occurred after October, 1991. Through national elections, the Zambian electorate
removed UNIP state policy-actors and replaced them with MMD (Movement for Multi-
party Democracy) policy players. The study investigates the policy-making capabilities
that prevailed when UNIP was in power and compares them with the capacities that the
MMD pledged it was going to develop or improve if given the mandate to conduct
Zambia’s state affairs. Secondly, the thesis compares the implementation capacity of
Zambia’s bureaucracy during the UNIP era and the measures introduced by the MMD
Government in the Third Republic to try to improve upon that capacity. The thesis
further contrasts political and economic development associated with the socialist policy
environment under the UNIP government and the political and economic development
associated with the liberal policy environment introduced by the MMD government.

The study has seven sections. Section One makes up the first chapter and
comprises introduction, problem identification and its statement. The section also has
rationale of the study, study objectives, theoretical analysis and clarification, as well as
methodological approaches. Chapters two and three deal with research findings on
policy-making capacity, while chapter four has research results on implementation
capability. Chapters five and six respectively deal with findings on political and
economic development. The last chapter, chapter seven, ends with the summary and
general conclusions.

1.2 Stating the Problem

When formal British rule ended on 24™ October 1964, the new government
immediately began to grapple with the problem of underdevelopment in the political,
economic and administrative domains. In the political domain, the colonial government
was discriminatory against the local people who had virtually been disenfranchised. That
situation excluded them from political participation in their own country. The British
parliament, for example, enacted laws that - through the colonial office - were passed
on to the British governor in Northern Rhodesia. The government, through the Provincial
Commissioners (PCs) and District commissioners (DCs), passed on the laws to the local



chiefs. Using the system of indirect rule, the chiefs ruled their subjects on behalf of the
British government. That colonial political environment never created situations where
local institutional capacity in policy-making could be developed.

In the field of the economy, all basic indices of underdevelopment - rural-urban
imbalances, lack of diversification, unemployment, high levels of rural and urban poverty
among the local people, declining standards of the people in public services such as
health, education and transport - had become manifest.

The new African government also discovered that the implementing apparatus of
the colonial type bureaucracy had authoritarian structures and organizational partenalism.
Its main concern “was the maintenance of law and order, tax collection, and the provision
of modest public services.”' That bureaucracy was inadequate and unsuitable to meet the
developmental challenges of the Zambian sovereign state.

The new government was confronted with an additional problem: the problem of
consolidating power and control over the new nation. It had to buttress its legitimacy,
prove its image as a new government to the people. It had to surmount ethnic tension of
the 73 language groups and further make effort to popularize sentiments of national unity.

In order to try to overcome these problems, the United national Independence
Party (UNIP) government had to make effort to establish new social institutions, develop
hew structures, educate and train the actors as a way of providing the new state with
critical capacities in policy formulation and policy implementation.

After 27 years of sovereign rule, punctuated by nearly 17 years of single-party
political dispensation, national discontent about lack of desired development was
spearhcaded by the Movement for Multiparty Democracy (MMD).  After the
reintroduction of multipartism in 1990 the MMD cited similar problems of absence of
political and economic development, particularly during the Second Republic,
inappropriate social institutions, inappropriate structures and a defective administrative
burcaucracy. At one time Authur Wina said: “The Zambian people want an MMD
government and replacement of the present inefficient policies of the present one-party
rule with the efficient and accountable policies of the MMD at the next elections.” In
reference to the implementing institution, the bureaucracy, the MMD Public Service
Reform Programme (PSRP) was conceived to:

¢ Improve government capacity to implement inappropriate functions;

* Rationalize public expenditure to meet fiscal stabilization and development
objectives and

* Make the public service more efficient and responsive to the needs of Zambian
population.””

The head of the Zambian civil service’s the President of the Third Republic,
Frederick Chiluba once said, among other things, that in the Second Republic, the large
size of the service did not match the increases in quality, effectiveness, efficiency and



responsiveness in service delivery to the people of Zambia. Cardinal, therefore, in the
investigation focus of this study are the following questions:

e What measures has the MMD government introduced to improve institutional
policy-making and policy-implementation capacity in order to correct the
inadequacies created by the UNIP government?

® In which areas of political and economic development has MMD made greater
achievement than UNIP was capable of doing?

1.3 Literature Review

The study envisages to contribute scholarly literature in order to stimulate more ardent
research interest and advance knowledge among students of Development
Administration. It is considered to be significant to both policy makers and implementers
to study their growing, and inevitably dialectically linked roles in realising the set
developmental goals. The import of the study is also anchored in the assumption that the
achievement of any intended development — political or economic — depends on the
capabilities of the country’s institutions to make appropriate policies and the competence
of the civil bureaucracy to implement the policies. Insight about these capabilities in the
Second and Third Republic is obtained through the perusal of literature such as that
written by William Tordoff. Tordoff’s book, ‘Politics in Zambia’, concerns itself with
the post-independence period (1964-72). Tt is a sequel to -David C. Mulford’s book:
“The Politics of Independence, 1957-64°. The major work in the two books traces the
growth of sectionalism in Zambia and identifies sectional groups as essentially interest
groups competing for economic resources.

In the book ‘Politics in Zambia’ an article, written by the editor himself, William
Tordoff, attempts to link development between policy making and policy
implementation. He does this by examining the caliber of cabinet ministers (policy
makers) and senior civil servants (policy implementers) who inherited the reigns of state
power at the advent of independence in 1964. Providing an introductory remark to his
article, Tordoff aptly put it as follows: “We start by looking at the Cabinet as the policy-
formulating body of government." Several constraints, Tordoff observed, adversely
affected the effective performance of the first African cabinet in Zambia. Among them
was that “university graduates constituted only half the cabinet in 1964, and from J anuary
1969 an even smaller proportion. Inexperience, inadequate formal education and
unfamiliarity with economic and legal matters (which inevitably consume a large part of
the Cabinet’s time) have made it difficult for many ministers to play an active and
constructive policy-making role in the cabinet.”

If development suffered because of cabinet ministers’ inability to conceive
appropriate policies as a result of low levels of education, the implementing machinery,
the bureaucracy, was plagued by a similar malaise. Senior civil servants were “under-
educated — a survey of African civil servants (senior executive officer and above) in 1969
revealed that at the time of joining the civil service, only 6 percent had university



degrees, 22 percent a secondary school-leaving certificate at ‘O’ level, while 67 percent
had less education (fully a quarter having completed only primary school).”?

This literature draws a parallel to this study because both look at issues in
development administration under a plural political and economic culture. It differs from
this study in terms of periodisation. Tordoff deals with the First Republic conditions
(1964-72) when human resources development in Zambia was critically low. This study
investigates similar issues in the Third Republic (1990 and above) when Zambia’s human
resource development is relatively abundant. Another area of difference is that during
both the first and second Republic, the United National Independence Party (UNIP)
formulated political and economic policies of Zambia. But this study aims at assessing
the capabilities of policy formulation and implementation, as well as the extent to which
political and economic development has been attained under the government of the
Movement for Multiparty Democracy (MMD).

The other literature, written by Wittington Sikalumbi, in his book ‘Before UNIP’
Is concentrating more on Zambia’s rise of nationalism. It is literature about the foreign
political personnel (colonists) making, then, political and economic policies for the
British colony of Northern Rhodesia. The fewer local ‘elites’ who served as harbingers
in the political re-awakening against foreign rule were yet to wait until the advent of self-
rule before their caliber could be assessed in respect of rational policy formulation and
implementation. Much as the book enlightens us about political processes before the
1960s, our major focus is on the period after 1990, currently known as the Third Republic
of Zambia. A treatise about the management of the economy in Zambia before the dawn
of the Third Republic is in a PhD thesis, written by George Simwinga. He wrote about
the role of parastatals in the Zambian economy. His thesis traces the origin of public
enterprises from the time of colonial penetration through the British South African
Company (BSA), up to the period when Kaunda, then president, began to announce
economic reforms around 1968.

A multiplicity of Public enterprises were established after the announcement of
Kaunda’s economic reforms in 1968 and part of the early 1970s. In that structure of the
economy, the interest of this study is anchored in who made economic policies in a dual
relationship between the state and private entrepreneurs. What institutional capabilities
existed at the time for conceiving appropriate policies? What institutional capabilities
existed for administrative efficiency to implement those policies? These issues are in
passing dealt with in Simwinga’s thesis when he writes that politically, Zambia had a one
party system of government and a very powerful executive branch of government which
virtually had no formal effective opposition. Administratively, Zambia had “a unitary
system of government with the decision-making concentrated at the country’s
headquarters, under the president as Chief Executive”.’

The country’s leading ideology was Humanism which aimed at creating an
egalitarian society. In that manner the government had established a comprehensive
programme which tended towards more eventual contro] of the national economy, as well
as all the leading institutions. Infact Mwiinga notes that the board of directors was



Others who have contributed to the literature on Zambia’s economic
development, but not on the premise proposed by this study, are Charles Eliot in his book
“Constraints on the Economic Development of Zambia (1971), Jonathan Chileshe in his
“Third World Countries and Development Options: Zambia’ and Ben Turok who has
edited several articles in a book titled ‘Development in Zambia’ (1979).

Key speeches delivered by president Chiluba between 1991 and 1992 have been
coalesced into a book by Donald Chanda, then Special Assistant to the President on
Economic and Development Affairs. Entitled ‘Democracy in Zambia’, the book is a sum
total of highly emotive speeches prepared and delivered at a time when the new
government was trying to consolidate its legitimacy in the eyes of the people. Thus its

A somewhat scholarly picture of political development is contained in Fredrick
Chiluba’s book — “Democracy, The Challenge of Change’. Published in 1994 the book
“is about the rebirth of democracy. It is an account of how multiparty politics were
reintroduced in Zambia inspired by the street demonstrations which toppled totalitarian
regimes in across Eastern Europe in 1889"® The book is reported to be part of the thesis
for the Master’s degree in political science for President Chiluba.

In recognizing that the rebirth of political pluralism in Zambia was partly in
fesponse to the cascades of events in Eastern Europe, the book is instructive. It is
instructive to the theory that the potentially smouldering political and economic
development can have its process triggered into motion by a major event.

The book has also a reformist portrayal. It spells out students, churches, private
business and trade unions as some of the agents of reform — popularly known as interests,
lobby or pressure-groups in liberal political theory. Like the literature already surveyed,
the book does not link efficient administration of the bureaucracy to the realization of
both political and economic goals of the polity.

Also written in somewhat scholarly fashion, the ‘End of Kaunda Era’ is another
synthesis of the process of political and economic issues in Zambia. The book - written
by John Mwanakatwe - traces Kaunda’s birth, parentage background, education,
involvement in the struggle against colonialism and the contribution towards the
liberation of southern Africa. The book examines the economic experiences of Zambia in



the First and Second Republic and the political ferment that led to the formation of the
Movement for Multiparty Democracy (MMD) and the reintroduction of political and
economic pluralism in Zambia.

A chapter on the electoral process sketches through the major events, including
the holding of elections in October 1991 which saw the defeat of Kaunda and UNIP, the
vent termed the ‘end of Kaunda’s era’ and the beginning of Chiluba’s presidency.

The book suggests ways in which the Zambian inchoate democracy can be
nurtured and consolidated. “To develop a culture of good winners and good losers.””
Mwanakatwe thinks, is the first thing to do in achieving that goal. Secondly he contends
that “empty slogans unaccompanied by tangible material benefits do not assure unity and
stability in society.”'’ In other words economic prosperity is a sine qua non of social
stability.

The book’s paradigm is not premised on the development administration bias
which in this study stresses institutional competence in policy formulation and efficiency
of the civil bureaucracy in implementing those policies as being dialectically linked in
accomplishing both political and economic objectives.

In an autobiographical presentation similar to Mwanakatwe’s writing about
Kenneth Kaunda, Beatwell Chisala, in his ‘The Downfall of President Kaunda,’ provides
a profile of the man who was the first president of Zambia. The book departs somewhat
from Mwanakatwe’s exposition by providing revelations of torture and mysterious deaths
and disappearances allegedly perpetrated by Kaunda’s intelligence organization.

The contribution of the labour movement to the political and economic
development of Zambia is also examined in this book. It traces the origin of the
movement before and after Fredrick Chiluba became the topmost leader of the Zambia
Congress of Trade Unions (ZCTU) in 1974. It follows the trend of events when Chiluba
became the foremost challenger of former president Kaunda until the formation of the
Movement for the Multiparty Democracy and the dramatic ascendancy of Chiluba to the
presidency in November, 1991,

The book comes close to the principles of development administration when it
quotes Chiluba’s complaint that things could not move in the right direction because
Kaunda “intends to stick to the same supporting staff year in and year out even when he
knows some clearly fail to perform their duties.”'! Otherwise the book 1s a narration of
political and economic events and issues without looking at human capabilities to
conceive and competently apply policies to achieve desired ends.

More literature on political and economic issues in Zambia is further contained in
an article written by Stephen Rule (1996). Rule analysis the amended 1996 constitution
“which effectively prevented Kenneth Kaunda from opposing incumbent Fredrick
Chiluba in the presidential elections which were eventually called for 18" November
1991.”"* The writer observes international condemnation of the discriminatory clauses in



the constitution and further notes that although the MMD largely commanded support
from almost the rest of the country in the 1991 presidential and parliamentary elections,
Eastern province supported UNIP. Splinter political parties based on ethnic loyalties,
especially in the First Republic, are also examined in the literature.

On economic performance, Rule notes that “Kaunda’s policy of Humanism failed
to achieve material prosperity for the country.”® The poor performance of the humanist
ideology referred to by Michael Bratton as “Kaunda’s Welfarist Philosophy”' led to the
creation of patronage politics, particularly for the urban wage earning population. Unlike
Stephen, Braton looks at Kaunda’s government attempts at economic reforms such as
liberalizing of markets for agricultural produce effected in 1982, removal of price
controls and restrictions on non-essential commodities like wheat; the introduction of the
auctioning system in foreign exchange and the on and off engagement of the International
Monetary Fund in loan assistance to rescue Zambia from its economic depression.

The central thesis in Braton’s view about political and economic change in
Zambia is that “domestic rather than international factors™"® accounted more, He asserts
that “Zambia’s international development partners never attached explicit political
conditions to their assistance and hence were not major players in the transition to
multiparty politics.”'® He says major social forces inside the country, as a result of the
decline in the economy, began expressing discontent much earlier than the period in the
run-up to the 1991 elections. He, however, acknowledges that political and economic
changes in Eastern Burope had an effect of contagion in Zambia. But that effect, he
argues, had only a secondary impact.

Both Rule and Bratton significantly attempt to clarify what has transpired in
Zambia before and up to the day when UNIP lost power in the peaceful elections. UNIP
lost the popular support because “MMD succeeded in making UNIP’s mismanagement of
the economy the underlying theme of its successful 1991 election campaign.”'’ In this
study, it is the extent to which capabilities have been developed both to come up with
sound policies and the cfficiency and willingness to put the political and economic
policies into effect by the new political and civil personnel in the MMD government that
draws our interest. :

Zambia’s economic development through industrial progress has lately been
commented on by Vankatesh Seshamani, professor of economics at the University of
Zambia. His focus is on economic strategies such as import substitution and regional
cooperation. Seshamani argues that dynamic economic production can be sustained if all
necessary linkages exist. The absence of these linkages, or the small extent to which they
can be traced has accounted for the poor performance of Zambia’s economy under import
substitution strategy. :

In the parastatal sector which until the MMD privatization programme was
implemented constituted a major economic segment in Zambia, Seshamani observes that
political interference, poor management and overstaffing “militate against good
performance of the industrial sector.”'® Seshamani does not tell us whether or not



political interference also means wrong economic policies or incapability to make
acceptable economic policies. By poor management he does not say whether this relates
to hierarchical arrangement of the bureaucracy, co-ordination of functions or irrational
decision making. As noted elsewhere in the literature, the poor performance of
parastatals in Zambia’s economy was also observed by early writers such as William
Todorff. But it is now known that parastatal organizations have almost ceased to exist
due to the programme of privatization and their role in the economy has become
insignificant. They were not included in this investigation. However, lessons drawn
from them in analyzing Zambia’s economic development are plausible, though gaps as
identified by the approach used in this study still exist.

A development administration approach towards economic development in
Zambia has been touched upon by Nathan Chilepa Deassis in his book ‘The Quest for An
enabling Environment for Development in Zambia’. “The key to achieving a sustainable
and viable economy”'’ he introduces the book, “is to ensure that all sectors of the
cconomy operate with policies that will enhance development with the provision of a
conducive environment - political and legal.” But Nathan does not make it clear who
should make these policies. It is not known whether he is referring to private
entrepreneurs formulating sectoral economic policies for production purposes or policies
which are broad in nature and are concetved by the government. He does not look at the
role of bureaucracy in determining the sustainability of the economy.

Within the public sector, William Nyirenda - a lawyer and council Mayor in
Ndola at that time - looks at the role of local authorities in the political and economic
development of Zambia. Among several constraints to development in local government,
Nyirenda says: “The capacities of local authorities to meet the expectations of the
residents in the provision of services and other amenities are lacking; and by so doing, the
capacities of the local authorities in strategizing, planning and effectively controlling or
managing its resources to the ultimate benefit of the residents are inadequate.””!
Nyirenda has not directly linked lack of councillors’ capacity to their inadequate formal
education.

14 Lessons Drawn from the Literature

The foregoing literature provides only a sketchy nexus between development and
administration. It gives some impression that foreign ideological factors such as
socialism had an influence on Zambia’s poor developmental performance. Humanism,
the basis of Zambia’s political and economic development planning in the Second
Republic, is observed as an instance. The change from the socialist orientation to a
liberal environment in the Third Republic is seen as a forward movement for
development. But in this outlook structural reform to the political and administrative
bureaucracies, erasure of political and official corruption are not treated as being
contingent upon the realization of desirable development. Above all, the literature does
not suggest any measure having been taken by both the Second and Third Republic
governments to develop political institutional capacity in policy making. These gaps of
knowledge in the existing literature evoke the investigative drive of this study.



1.5 Objectives

Since political, economic and social development largely depends on the
institutional capabilities to make and implement appropriate policies, it is the objective of
this study to investigate the extent to which these capabilities have been developed by the
MMD government since assuming power.

As a result of changes in the political and civil personnel institutions, the study
takes as a second objective the assessment of areas of political and economic
development which have been realized under the policy-formulation and implementation
command of the MMD government.

1.6 Theoretical Analysis and Clarification

The political actors associated with the advent of the Third Republic, just as their
counterparts associated with the dawn of the First and the Second Republic, regarded
development as the central concern of government. How to stimulate and expedite the
pace of socio-economic development has been the problem of all political elites. There
is, however, a general realization that development responds to the dynamics of political
change. Political change that brings forth new policy-actors can also lead to those actors
making changes in the administrative apparatus to meet their implementation needs. This
is an eclectic process of change as men “choose among different changes according to a
scale of values and priorities and select a particular path.”** The scale of values and
priorities that men hold during a certain period of time make them examine the political,
- economic and administrative situation surrounding them. In the process they may “see
things that are bad, situations that are wrong, conditions that affront and feel compelled to
reflect upon the source of anomalies which distress their natural desire to inhabit a world
that yields their own standard of desirability.”* In this context, political change which in
1964 removed the British colonial regime and brought in African leaders under the
government of the United National Independence party (UNIP) occurred because the
oppressed African people had to provide a “response to perceived problems at all levels
of government.”?* A similar political change occurred in 1991 when UNIP lost power to
the Movement for Multi-Party Democracy (MMD). The spark causes of that change
were largely economic” “poverty, depression, devaluation of currency bankruptcy and
redistribution of wealth.”?

Since the days of political campaign before the 1991 national elections, the
emphasis of the MMD has been to predicate development on the virtues of maximum
rationality and minimal waste in the use of public resources. The party is imbued with
liberal views of managing the affairs of Zambia. The party’s aims in the economy for
example are, intended “to reduce government enterprises; to increase the amount of
business going to private enterprise and help private enterprise at the expense of the
state”.**  To achieve these aims, the new government has had to come to terms with
varied limiting factors which in developing countries have been described as “lack of
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trained manpower, finance, logistics, information, participation and legitimate power.



Legitimate power is hinged on the support theory that any change or reform introduced
by the new government in the form of policy may fail if the government cannot build
adequate consensus among the participating elements in the political structure. Equally
important, if the regime fails to garner enough support among the actors in the
administrative bureaucracy, the implementation process of its policy changes should
expect to meet obstacles. The support theory thus “holds that all organizations depend
upon their environment for certain needed resources and that the capability of any
organization is importantly a function of the extent to which it is able to capture such
resources”.>® Inability to secure these resources - human, material, financial or
otherwise can lead to slow or lack of development.

Slow development or lack of it has been attributed to varied other explanations by
other development theorists of diverse backgrounds and ideological pursuations. Two
major schools of thought have for a long time held contending views. First there is the
modernization school and second the dependency school. Modernization theorists
ascribe underdevelopment to the internal obstacles or limits on productive forces. They
address themselves to the problem of how to rescue a country out of this dilemma and
place it into a situation similar to that of the advanced countries. Most analysts of this
theoretical paradigm feel that “the term modernization entails the development of
capitalist relations of production and, in social political sphere, equate it with democracy
and related social and political institutions.””  Thus modernization is associated with
Westernization. Based on the evolutionary paradigm which attempts to explain why the
west developed faster than other countries these theorists make effort to identify
developmental factors absent in the backward societies and assert that these missing
factors account for the failures of these societies to achieve modernization. Among these
factors are lack of capital and capital markets, absence of entrepreneurship, the survival
of the traditional structures and the rapid population growth in the Third World. Further,
underdevelopment in backward societies is explained by the theory of dualism where a
modern sector and a traditional sector are Juxtaposed - the two entities having little
interrelations between them. This partly explains the diffusion theory which stresses the
need for the leading sector to serve as an engine of development, stimulating the dispersal
of modern productive activities through multiplier and demonstration effects.

The dependency school on the other hand focuses on the impact of the external
context and tilting towards a one-sided stress on the determining role of the world
capitalist system. This skewed perspective views development in Third World countries
as a mere reflection, or response to, exogenous changes. Proponents of this theory take
as their premise the assertion that underdevelopment is a product of capitalist penetration
and that it is impossible to grasp the process of underdevelopment without viewing it
within the historical socio-economic context of the penetration of Western capitalism.
Dos Santos put it as follows: “The capitalist system arises like a central star which
exploits an entire system of satellites and sub-satellites which in their turn exploit those
lower down in the system. Within underdeveloped countries, therefore, we find a system
of internal exploitation linked to the international system.”*°
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Within the dependency school, there are some theorists - Cardoso (1974) and
Bill Warren (1973) who at the time assumed the middleroad stance. They argued then
that “some Third World countries undergo rapid economic development within the
context of dependency”.’! Notwithstanding these opinion differences, socialist
fundamentalists have for years held their stoic thesis that a socialist path to development
brings in more solid benefits and that the capitalist alternative is prebendal and therefore
abominable. It is noteworthy to observe that although global capitalism appears to have

of exogenous and endogenous factors. Administration - the facilitator and instrument of
change - should also be seen as the provider of an additional imperative. This
imperative is influenced by a trinity of theoretical strands. First is a social strand,
emphasizing ecological considerations as determinants of administrative performance.
The second is an organizational strand, stressing institutional development and “rational”
fesource use as ways of increasing administrative capacity. The third strand points to
capability in policy formulation and implementation.

Noteworthy contribution on the ecological theory comes from Riggs (1967), who
explains  administrative behaviour in the light of the general social and cultural
characteristic of a society, especially those undergoing rapid social, economic, political
and administrative changes. A useful analytical framework for the organization theory
has been conceived by Fesler (1968). He explains that “centralization and
decentralization are best regarded as opposite tendencies on a single continuum whose

continuun would either require the withering away of the state or would imperil the
state’s capacity to perform its functions.”* In order to achieve rapid socio-economic
development, “decentralization and popular participation are usually advocated as

Gabriel Almond’s theory of political development which is made up of parts. These
parts, in their interaction, constitute a system. A change in one or more parts will affect
the performance of the whole political system. Political development, according to
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Almond, occurs when these parts or components become differentiated and specialized.
In this case offices and agencies tend to have their distinct and limited functions, and
there is an equivalent division of labour within the realm of government.

The system’s theory of political development is also touched upon by David
Apter who looks at social groups or individuals participating in a political system as
component parts. The participation function of these components is seen as “voting to
select other activists, being active in pressure groups to influence government policy,
government ministers making a decision or an MP debating issues in parliament.”**

The structural functionalist theory of development can also be applied to the
economy. The economy in this respect is perceived to be a structure made up of several
parts, for instance agriculture, tourism, mining, manufacturing and trade. A change in
one of these parts is likely to affect operations in other parts.

In an administrative structure, efficiency - “the property of producing or acting
with a minimum of expense, waste and effort”> in implementing developmental
programmes can partly be achieved by altering institutional levels of hierarchy, span of
control and chain of commands. These components of the structure can be reduced or
increased either horizontally or vertically to try to meet the ‘efficiency’ needs of the
organization. Alternatively, measures can be taken to place experts at every level of the
hierarchy so that “decisions at every stratum of authority must be made by specialized
experts. This leads to fewer mistakes being made and the right decisions are made at the
right time, leading to the whole system working efficiently and effectively.”® Multiple
parts in a structure also provide conditions for wide dispersal of power and authority.
Experts in each component institution can be allowed room for discretion in decision
making. This becomes even easier in an institution where the “structural arrangement of
authority makes clear job description.”’

The structural functionalist theory is used by many social scientists to explain the
processes of development because within the theory “all important causal variables can
be located.™* Although seemingly the theory provides a plausible vision of the processes
that take place in a system, the theory sounds to be more chimerical than empirical.
Participation, for example, by some groups in a social structure regarding political
development may not be voluntary or spontaneous but mobilisational. This may be
demonstrated by expression of support or no support for any political party. As Ollawa
notes, mobilizational participation can be used, for example, as “an instrument for
legitimizing the political control of the ruling party.”’

The utility to this study of the preceding theories is that development should be
seen not only through the prism of dynamics in the structural interactions of components
in the political and economic domains, but also the realization that development

- administration, “the name often given to the way a developing country’s government acts
to fulfill its role in achieving development™ is a vital element for any intended national
progress. In the past development has had reference only to quantitative aspects “of
economic growth or increased production by a few.”*' That perception has now been
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extended to the qualitative facets which include “a decline in poverty, unemployment,
inequality and an increase in the national institutional capacity.”*? That capacity to
conceive appropriate policies and develop an administrative regime capable of delivering
efficient services in implementing developmental ideas is the center piece of this thesis
and on it hinges the research focus of this investigation on Zambia.

1.8 Hypotheses.

1.8.1 The MMD government in the Third Republic has introduced more measures
which have led to greater capacity in institutional policy-making and policy-
implementation than was the case under the UNIP government in the Second
Republic.

1.8.2  Under the MMD policy-environment, more political and economic development
has taken place than was the situation under UNIP in the Second Republic.

1.9 Methodology

The institutions included in the investigation of policy-making capﬂacity of Zambia
are of two categories. First examined are political institutions and second are civil
institutions.

Selected Political Institutions are:

The Cabinet

Party Organs
Political Parties
The legislature and
District councils

Purposive or judgemental sampling criterion, rooted in the rationale of data availability
casier or less costly access, as well as the critical roles played by these institutions in the
policy-making process, was used for selection. To measure the scale of capacity in the
preceding institutions the following parameters are used:

* The size of the institutions. The size of the cabinet, for instance, is quantified by
the total number of its actors, the cabinet ministers and its chairman, the president,
as well as the vice president. The size of the legislature is quantified in terms of
whether it is unicameral-constituting a single chamber or bicameral, comprising
two chambers. Total membership of the legislature also reflects its size. To
further quantify other players in the policy making process, the study looks at the
total number of established political parties in the Third Republic and compares
with the single-party situation in the Second Republic. In the parameter of
institutional size is also the number of party organs such as the National
Executive committee (NEC) of the MMD and the Central Committee (CC) of
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UNIP. Total membership in each of these organs also shows their size. These
numbers have an effect on institutional performance.

* The structure of institutions. This parameter provides a qualitative element of
measuring the capacity of policy-making in Zambia. It is used in two aspects.
First the institutions are examined in terms of their internal structure, the
hierarchical structure of the cabinet for example. In this respect the power and
authority relations are examined — whose views on certain policy issues take
precedence over those of others and why? Second the structure of institutions is
considered in terms of their external relationship to each other, for instance the
power and authority relationship between the cabinet, the legislature and district
councils. How does this relationship, centralized or decentralized, influence
policy-making? How does this relationship aid or impede national policy-making
capability?

* Levels of education and training. This parameter measures the amount of
knowledge and reasoning capacity of actors who participate in decision-making.

® Availability and location of data banks. The parameter portrays the quality of
decisions made in the wake of adequate or inadequate presence of these
institutions to provide policy-actors with researched facts.

* Placement of actors. This parameter measures capacity on the basis of general
or expert knowledge actors have and use to make decisions in the institution in
which they are placed.

* Recruitment of actors. Recruitment by appointment, into the cabinet for
instance or by nomination into parliament, may stifle courage to voice out views
which may be contrary to those of the appointing authority. Recruitment by
election may strengthen that courage. This parameter assesses how these issues
affect the quality of debate and hence the quality of ideas that factor into policy
decisions by participating institutions,

Civic institutions constitute a second category whose actors influence the policy-
making process in Zambia. Included in this investigation are the organizations listed as
follows:

® The Print Media

® Zambia Congress of Trade Unions (ZCTU)

® The Law Association of Zambia (LAZ)

¢ The Church

® The International Monitory Fund (IMF) and the World bank.

The frequency in the use of press censorship and pieces of legislation to impede or aid

press freedom to publish data necessary for informed decision-making is one parameter
used to measure the extent to which the print media are able to influence the policy-
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different print media organizations whose publications provide variety to the reading
public for sources of information 1s another parameter. To gauge the effect of ZCTU,
LAZ, the Church, the IMF and the World bank in providing policy-inputs, specific events
or occasions used by these institutions to alter or maintain certain government policies
are used as measuring criteria, for instance the opposition of the church against the UNIP

1.10  Data Collection

The questionnaires in appendix V and VI were used to collect data for the cabinet
ministers” and councillors’ academic and professional qualifications and their
placement. For reasons of confidentiality, some respondents at Cabinet Office
and Local Government head office discretely filled in the questionnaires. For
those cabinet ministers and councilors who have attained university education, the
University of Zambia library - special collections — provided the required data.
Past graduation brochures, MA and PhD theses, for instance, were perused. Other
data were collected from the republican constitutions (First, Second and Third
Republic), local government Acts, party manifestoes, documents from the Central
Statistics office (CSO), documents from parliament, books and newspapers.

1.11  Implementation Capacity

To compare Zambia’s bureaucracy’s capacity to implement government policies
in the Second and Third Republic, the parameters below are used.

® The size of the Bureaucracy. This is measured in terms of the total number of
actors (civil servants) and the total number of departmental and ministerial
establishments and how these numbers affect the performance of the bureaucracy.

The level of educational and professional background This relates to key
players such as permanent secretaries, their deputies and heads of department.
The ability to comprehend policy-issues, accuracy to interprete them, competence
to issue appropriate orders and co-ordinate the implementation activities depend
on the level of education and training of these actors.

* In-service Training programmes. The study analyses the content of the
curricula at NIPA to see their relevance in improving administrative knowledge,
skills and techniques for civil servants. Other programmes offered to the civi]
actors at other institutions are also examined to find out whether they enhance the
performance of the bureaucracy.
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1.12

Civil Servants Loyalty to the Incumbent Government. Effective
implementation also depends on whether from the civil servants the government
is able to “obtain perfect obedience.”* This, however, depends on incentives to
motivate the actors. Muyunda Mwanalushi’s paradigm (Questionnaires X and XI
were used to test loyalty).

Incorruptible Bureaucracy. Prevention or reduction of corruption improves the
efficient performance of the bureaucracy. To compare the extent of corruption in
both the second and Third Republic, the study looked for:

- Cases of corruption.
- Institutions established, expanded or refined to fight corruption.
- Anti-Corruption pieces of legislation passed.

Structural Arrangements of Institutions. The study examines the lines of
communication between the central, provincial and district tiers of the
bureaucracy and draws conclusion on how these affect performance of the
bureaucracy. Structural changes of some line ministries are also analysed.

Political Development
In the contrast of policy-measures taken by political actors in the Second and
Third Republic to attain certain levels of political development, the following

criteria are used:

* Existence of several or many political parties permitting wider and free choice
of political association.

* Existence of representative legislative membership.

* Existence of the news media to which political stakeholders are provided
equal access for receiving and disseminating political message.

* Existence of an independent and non-partisan electoral commission having the
trust of the wider society to conduct free and fajr elections.

* Existence of an independent and non-partisan judiciary to interpret the law
and regulations and uphold the principle and practice of the rule of law.

Where applicable, quantitative and qualitative approaches are used to measure the level
of political development (see chapter five).

1.13

Economic Development

To assess the extent of economic development brought about by the policy

environment of UNIP as contrasted with that of the MMD government, the UN economic
measuring criteria stated below were used:
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* Arapid increase in per capita
* A high level of employment.
* Arelatively stable price level.
e A diversified economy.

income.

As will be shown in chapter six, economic indicators tend to lend themselves very easily

to quantifiable measurements. But they,

too, are amenable to qualitative assessment.
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CHAPTER TWO

POLICY MAKING CAPACITY - POLITICAL INSTITUTIONS

2.1 Introduction

Policy-making capabilities which influence the range of development
(political or economic) to be achieved by a country is an objective that ranks first
among other objectives in this study. Part of the hypothesis also asserts that the
change of political personnel in Zambia in 1991 brought about improved
capabilities in policy-making.

Capacity in policy-making, which refers to expected performance to realise
desired outcomes is anchored in institutions. This “involves offices and agencies
which tend to have their distinct and limited functions and there is an equivalent
division of labour within the realm of government”.' The quantitative approach
towards attaining capacity in policy-making was also endorsed by Lindblom. He
observed that “the more decision-makers of equal weight contributing to policy-
choice, the greater the likelihood of arriving at effective policies which promote the
interests of society.””

Lindblom’s stress on greater number of decision makers to be involved in
making policy-choices also had the qualitative element linked to it. For instance
one institution alone may not have all the human, financial and time resources
required to examine adequately certain policy issues before decisions are made. By
involving many institutional actors in policy-making, not only is error making
reduced but also consensus could meaningfully be reached on touchy issues that
often ignite disagreement in public policy.

This chapter, comparing the situation in the Second and Third Republic,
provides empirical results on some political institutions in Zambia. One of these
institutions is the cabinet. :

2.2 The Cabinet

At the onset of independence in 1964, “Zambia inherited a cabinet modelled
on the Cabinet of the Westminister system.” The system is characterised by
ministerial responsibility to be legislature and has a collegiate policy-making body.
This means that “the British Cabinet members are the Prime Minister’s
colleagues,” even though “the Prime Minister is primus inter pares, or first among
equals.” In an independent Zambia, this cabinet had to be transformed to fit into
the Presidential system in which executive power is vested into and exercised by
the President. The major functional role of the British Cabinet has for generations

been “the determination of the policy to be submitted to Parliament.”® This legacy
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was bequeathed to the sovereign Zambian Cabinet and the function was also
enshrined into the constitution. Thus all the four constitutions - the 1964
Independence Order Constitution, “the 1973 Constitution which enshrined United
National Independence Party as the only lawful political party”’ in the country
thereby introducing the single-party political system and the 1991 Constitution
which derogated one partism, as well as the Amended 1996 constitution - uphold
the function of the cabinet as an institution which “shall formulate the policy of the
government and shall be responsible for advising the president with respect to such
other matters as may be referred to it by the President.”®

2.3 The Size Of The Cabinet

The Zambian Cabinet has evolved, growing steadily since the birth of
independence in 1964. At that date, including the President and the Vice-President,
the total composition of the Cabinet was sixteen (16). By December 1968, the total
came to seventeen (17) and by the time the first general elections were held in
January 1969, the number grew to nineteen (19). At the close of the First Republic
in December 1972, the Cabinet’s size had risen to twenty six,” consisting in
December 1972 of the President, Vice-President, Secretary General to the
Government, one Minister leading each of the eight provinces, and fifteen in charge
of central ministries.””

The dramatic rise of the Cabinet size from nineteen in 1969 to twenty six in
1972 was the result of the reform measures taken by President Kaunda in 1969.
Among the changes he had introduced was the appointment of the Cabinet Minister
in charge of each of the then existing eight administrative provinces. Whenever the
Cabinet was meeting in Lusaka, the provincial Cabinet Ministers travelled from
their respective stations to meet their Lusaka based colleagues. Taking power to
the people, expediting decision-making on the spot nearer the people, planning
various dimensions of development with the people and providing political
leadership right there on the ground were among the arguments in the rationale for
the 1969 decentralization. But twenty six was considered by others as very large a
Cabinet for a country with then less than five million people. In a political culture
such as that of Britain political analysts found problems with both a very large and
a very small Cabinet. Punnet at one time observed that “if too many ministers are
included in the cabinet, it will be an unwieldy body and will breach the general
principle that the task of decision-making is most efficiently performed by a small
group. If too few ministers are included it will be difficult for the Cabinet to keep
in tough with the other members of the government and with the departments of
state, back-bench MPs and the party outside parliament.”’* In practical terms the
real problem is to make a balance between the two poles on the continuum so that
Cabinet decision-making capacity, in this case in Zambia, is strengthened.

The effectiveness in decision-making of the early Cabinet in an independent
Zambia was reported to have been reduced by other factors, for instance in 1964 all
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Cabinet Ministers “lacked ministerial experience. Between 1969 and 1970 eleven
new ministers were appointed. University graduates constituted only half the
Cabinet in 1964, and from January 1969 an even smaller proportion. Inexperience,
inadequate formal education and unfamiliarity with economic and legal matters
(which inevitably consume a large part of the Cabinet’s time) made it difficult for
many mi]n‘isters to play an active and constructive policy-making role in the
Cabinet.”

During the period of the Second Republic - 1972 to 1990 - the numerical
size of the Zambian Cabinet fluctuated as shown in table 1.

Table 1: The Cabinet Size in the 2" Republic

YEAR NUMERICAL SIZE
1978 16
1983 19
1988 16
1991 20

Source: Whitaker’s Almanack, 1979, 1984, 1989 and 1992.

The reduction of the Cabinet size from twenty six in 1972 to sixteen in 1978 was
largely the result, in the intervening period, of the abolition of the position of the
Provincial Cabinet Minister. In 1978 the number of Cabinet positions again rose
from sixteen to nineteen, a figure which was brought down to sixteen in 1988.
Using his constitutional powers, President Kaunda in November 1988 abolished the
Ministry of Presidential A ffairs by fusing it into the party institution then known as
the Party Control commission. He also abolished the Ministry of National
Guidance which was also merged with another party institution - the Political and
Legal Committee of the Central Committee. Other abolished ministries were the
Ministry of Decentralisation and the Ministry of Works and Supply.

Before the introduction of the Single-Party rule, “the Cabinet was very
directly involved in decision-making.”'> But after the birth of the 2nd Republic
things changed.

Prior to the adoption of the single-party rule, the Chona Commission which
was established to gather people’s opinions on whether or not to change from
political pluralism to monopartism had realized the constraints that would plague
Cabinet effective capacity in decision making if all the thinking was left to the
brain of a single man, the Chief Executive., In its recommendation to government
the Commission observed that “there was too much concentration of work and
power in the hands of the Chief Executive”'? and therefore that was against “the
mterest of good Governance and the principle of checks and balances.”'* One
central element of the principle of checks and balances is that qualitative decision-
making occurs where the ideas of one contributer are checked by others. To off
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load some of the Cabinet functions from the President who was the Chairman of
the Cabinet meetings in the First Republic, the Chona Commission recommended
that in the Second Republic the office of Prime-Minister should be established.
The Prime Minister had “to be the Head of Cabinet and to preside over Cabinet
meetings.”'®  This recommendation was accepted partially and partially rejected.
The post of Prime Minister was established. But executive power remained in the
hands of the President who continued to head the Cabinet. The Second Republican
Constitution reads: “There shall be a Cabinet which shall consist of the Secretary-
General of the Party ex-officio, the Prime Minister and the Ministers. There shall
preside at meetings of the Cabinet - the President.”'® And only in the absence of
the President, could other actors below him in the order of the hierarchy be asked to
chair Cabinet deliberations,

The single handedness of the President in the process of policy-making in
the Cabinet during the Second Republic was given legal backing by the
Constitution. Stipulating executive functions of the President, Article 53(2) of the
constitution states: “In the exercise of any function conferred upon him by this
constitution or any other law the President shall, unless it is otherwise provided, act
in his own deliberate judgement and shall not be obliged to follow the advice
tendered by any other person or authority.”!” This constitutional provision made
the President very powerful and “because of the strong position of the President,
some ministers felt inhibited from criticising policy proposals initiated by the
President or those proposals which the President endorsed.”'s A Minister’s
courage to criticise Presidential initiatives would create conditions for his removal
from the Cabinet.

2.4 Cabinet Ministers Appointment From Outside the Legislature

The American presidential system of appointing Cabinet members who
should be knowledgeable, efficient and effective in carrying out their functions has
had some influence on some Zambian citizens who noticed some weaknesses in the
Zambian Cabinet set-up in the Second Republic. 1In the United States, “the
selection of the heads of the executive departments is ‘one of the first actions a
President-elect takes before his inauguration.””®  This process is similar to that of
the Zambian Presidential system. In the making of appointments, “many American
Cabinet Secretaries are selected for their specialist expertise or administrative
capacity and may well have previously worked in industry, commerce, or the
academic world.””® Even in Britain it was found that Ministers combine the
functions of policy-making and administration. They sometimes concentrate their
energies on details and pre-occupations of administering their ministries rather than
paying attention to nuances of broad policy. To resolve this limitation, between
1970 and 1979, under the Heath government, “a Central Policy Review Staff or
Think Tank was set up as part of the Cabinet Office.”” The ‘Think Tank’
consisted of about a dozen administrators, economists, statisticians and
sociologists. Its function: to undertake in-depth studies on particular aspects of
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policy. This intellectual approach towards developing and invigorating policy-
making capacity on and in the Cabinet was emulated by some Zambians who
presented in October 1990 their ideas to the Mvunga Commission. The proponents
argued that appointing Cabinet Ministers from outside Parliament “would allow the
President a wide spectrum of choice which would include technocrats most of
whom invariably shun politics although they have the calibre for government
administration.””  In its recommendation to government, the Commission
supported the proposal and observed that “the Commission finds the reasons
advanced for a Cabinet outside Parliament are convincing in the light of experience
of successive Cabinets.”  Another reason was to try to prevent the fusion of
powers between the Executive and the Legislature. The proposal was rejected. The
President continued to appoint Cabinet Ministers, except eight (8) nominated ones,
from among Members of Parliament.

Two principal reasons are adduced why many of those in government
rejected the idea of a Cabinet outside Parliament. One is that such a provision in
the constitution would influence the President to look for only the best educated
and trained individuals to work with him in the Cabinet. Secondly the provision
would kill the hope and expectation for the majority of less educated Members of
Parliament expecting Cabinet positions which are exceedingly rewarding
financially and in terms of prestige and high social status. The result of that
situation was that the imperatives of many Members of Parliament pursuing a
political career in the Cabinet took precedence over the rationale of developing a
robust, secular policy-making cabinet.

2.5 Cabinet Ministers’ Placement — Second Republic

The prophecy of appropriate personnel placement asserts that the absence of
a strong theoretical construct in the field where one operates certain functions blurs
vision, creates uncertainty, reduces confidence and leads to more mistake-making
in the process of decision-making. The old adage goes: A firm and thorough
theory, rooted in thorough education and training, is the basis of informed and more
accurate practice. Petitioners to the Chona commission in 1972 upheld the
preceding view. The Commission recorded that “most petitioners emphasised the
need for Ministers to hold relevant professional qualifications.”?* Offering its
opinion, the Commission recommended that “where possible some ministries
should be headed by professionally qualified persons.”® This concern was raised
again seventeen years later in 1990. Those who presented to the Mvunga
Commission suggestions for qualitative reform to the Zambian Cabinet stressed
further that “in the Third Republie, Cabinet Ministers should only be appointed to
port-folios that correspond with their qualification or profession. For example, a
Minister of Health should be someone with qualifications in Medicine or related
field.”* These precepts to guide personnel placement at the Cabinet level were
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not, in several instances, followed b
picture is illustrated in table 2.

Table 2: Generalist Personnel in the Cabinet —

y the appointing authority, the President. The

Second Republic

Name of Cabinet Minister Qualification Ministry Headed
Honourable M. Fumbelo B.A. Education Mines
Honourable E. Mwanang’onze (Dr) | Ph.D Mineral Science | Education
Honourable G. Chigaga LLB Finance
Honourable F. Hapunda Dip. Ed. Defence
Honourable E. Haimbe (Gen.) Military Power, Transport &
Communication
Honourable L. Mulimba LLB Labour, Social

Development and
Culture

Although generalist actors in institutions have
good listeners to expert advice; treating with
all the experts under their jurisdiction and bei
being prejudiced in favour of those that think
attacked as individuals who oscillate and
decisions coming out of the minds of such
This was the reason why Gatian

€Irors.

decentralization in Zambia, expressed concern and said:
Republic, who is also the Chief Executive, had adopt

appointing senior personnel with professional qualificati
entirely different, if not unrelated job,”27

President were influenced not only by Cabi
placed in ministerial functions, but they w
advisors referred to as Special Assistants.

turns its attention.

2.6

Presidential Special Assistants — Second Republic

their own defence, for instance being
fairly equal attention and impartiality
ng not suspected by those they lead as
like them, generalist players are often
tinker with proffered ideas.
actors are likely to be fraught with
Lungu, writing about administrative
“The President of the
ed a strange style of
ons in one area to an
Cabinet policy-decisions made by the
net Ministers who were inappropriately
ere also influenced by other Presidential
It is to these actors that the study now

Final

During the Second Republic, many policy decisions made by the Chairman

of the

Special Assistants than by the Cabinet Mi
the Second Republic as President Kaun

table 3.

Cabinet-meetings, the President, were influenced more by the Presidential
nisters. Some of the actors who served in
da’s Special Assistants were as shown in
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Table 3. Presidential Special Assistants

Name Position Held

D. Mulaisho Special Assistant - Economic A ffairs
M. Chona Special Assistant - Political A ffairs
N. Nyalugwe Special Assistant - Press

Source: Interview with Dr. Mable Milimo - Former Special Assistant - Press

When changes were made before the 1991 Presidential and Parliamentary elections,
new Special Assistants as indicated in table 4 came to the fore:

Table 4: New Group of Special Assistants

Name Position Held

J. Mapoma Special Assistant - Economic-A ffairs
Milimo Punabantu Special Assistant - Political Affairs
M. Milimo Special Assistant - Press

Source: Interview with Dr. Mable Milimo - Former Special Assistant - Press

The position of Presidential Special Assistant is not constitutional. There is no
provision in the Republican Constitution enunciating that there shall be the Office
of the Special Assistant to the President. However, the constitution empowers the
President to establish or abolish any office or institution, particularly in the public
sector, which he considers suitable or inimical to the running of State affairs. Some
social scientists observed that Presidential Special Assistants were an integral part
of the powerful Presidential System which threatened the Cabinet system 1n issues
cardinal to policy-making. Tordoff aptly put it as follows: “Collective policy-
making by the Cabinet was increasingly undermined by the trend towards strong
presidentialism and building up of a sizeable corps of personal advisers.”® The
policy on breaking away from the International Monetary Fund (IMF) and the
World Bank is taken as an example where the President’s Special Advisors made a
recommendation upon which the President’s decision was based. And a joint
session of the Central Committee and the Cabinet was informed about the policy
only an hour before the policy was announced on radio and television by the
President. This policy-making behavioural trait of the President is a remnant of his
approach used even in the First Republic. For instance, “from early 1968 onwards
President Kaunda had taken and announced publicly, certain decisions on vitally
important matters - such as the economic reforms of 1968 and the takeover by the
State of a 51 percent capital share of the mines in 1969 - without the prior
concurrence of his Cabinet.™ Several other constraints reduced policy-making
capacity of the Cabinet’s sub-institutions - the committees.
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2.7 The Committee System In The Second Republic

The subset of the total Cabinet is the committee. The total number of
cabinet committees depends primarily on the general size of the cabinet and the
specific, specialised subtopics or issues coming to the fore of the Cabinet for
discussion. The rationale for the committee system is that thorough and critical
examination of minute details that form the synthesis of Cabinet policies can be
better accomplished not by a relatively large Cabinet sitting in a plenary session but
by a relatively small subset comprising three to five people. The fragmentation of
the Cabinet into smaller committees for purposes of careful discussion of policy
issues in the Second Republic was acknowledged by former President Kaunda. At
one occasion he said: “We have a Cabinet and within this Cabinet we have a
number of Committees, several Cabinet Committees, some of them are headed by
Ministers in accordance with their subject.”?

The internal operations of the Second Republican Cabinet committees could
not easily be known because of the principle of confidentiality of the Cabinet’s
discussions and the decisions reached. The deliberations of the committees of the
Cabinet were shrouded in such secrecy that former President Kaunda himself once
explained. “I am in difficulty because I cannot explain these committees in detail
because we are not allowed to speak about Cabinet Committees in public or to refer
to them in detail but they are there. Some deal with cultural affairs, economic
matters, foreign affairs, defence and other matters.”™! These differentiated areas of
Cabinet concern at least inform the reader about some degree of division of labour
and specialisation that characterized the functions of the Cabinet in the Second
Republic. But the ultimate policy-decisions emerging from the presentations of
various specialized committees to the plenary sessions of the Cabinet principally
depended on the responses of the Chief Executive and the Chairman of Cabinet
meetings, at that time president Kenneth Kaunda. His desire to dominate the
Cabinet and push through his unidimensional views for policy adoption has already
been noted in the preceding parts of this thesis. That single conduit approach
towards policy formation has always been criticised in policy-making literature as
being anti-refining of ideas and therefore being anti-reduction, or anti-avoidance of
error-making.

The performance of the Cabinet committees during the Second Republic
was further affected by the quality of services that it received from the civil
servants who also played a major role in that vitally important institution. The civil
servants were officials in the Cabinet Office. Headed by the Secretary to the
Cabinet, civil servants prepared memoranda and circulated these to all members of
the Cabinet in advance of Cabinet meetings. Civil servants conducted research on
factual data necessary for informed debate during Cabinet sessions. They co-
ordinated policy-proposals from various ministries and provided alternative views
for each proposal. To strengthen this area of policy-making capacity, a policy Co-
ordination and Cabinet Secretariat Section in the Cabinet Operations Division was
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established. Also developed was the Management Services Division. During the
earlier part of the Second Republic, effective and efficient performance of these
institutions of the Zambian Cabinet was hampered by the generally low levels of
literacy and lack of advanced training of the civil actors, a negative legacy handed
over to the sovereign Zambian government by the British Colonial Administration.

The additional inhibiting factor against an efficient delivery system of the
Cabinet Secretariat was rooted in the archaic information-storage and perusal
technology available at the time. Not available for a longer part of the Second
Republic were modern computers.  Collected information vital for policy
consideration was stored in paper files which were cumbersome to carry from
office to office. Hundreds of these files needed a huge rooms-space, in common
administrative parlance referred to as the registry. Manual handling of these
administrative aids was exceedingly slow and failure to locate a particular file
containing certain specific information delayed Cabinet deliberation on some
issues.

The weaknesses identified in the policy-making function of the Cabinet in
the Second Republic were part of the package of caustic criticism in the political
campaign mounted by the MMD against UNIP in the run-up to parliamentary and
presidential elections in October 1991. With the MMD having convincingly won
the political contest, radical reform for Improvement was very much expected. The
next part of the thesis looks at what has transpired in the Cabinet of the Third
Republic.

2.8 The Cabinet In The Third Republic: Its Size

A week after the Movement for Multiparty Democracy (MMD) won the
presidential and parliamentary elections in October 1991, President Chiluba, on
November 8, 1991, announced the new cabinet which included the following
individuals:

Table 5: 1991 Chiluba’s Cabinet

President - Frederick Chiluba

Vice-President - Levy Mwanawasa

Defence Minister - Ben Mwila

Foreign Affairs - Vernon Mwaanga

Finance - Emmanuel Kasonde

Home Affairs - Newstead Zimba

Local Government - Michael Sata

Health - Boniface Kawimbe

Education - Arthur Wina

Community Development and Social Welfare - Gabriel Maka
Labour and Social Security - Ludwig Sondashi
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12. Communications and Transport - Andrew Kashita.

13. Agriculture, Food and Fisheries - Guy Scott.

14. Lands - Dawson Lupunga.

15. Legal Affairs - Rodger Chongwe.

16.  Information and Continuing Education - Stan Kristafor.
17. Mines - Humphrey Mulemba.

18. Science, Technology and Vocational Traming - Akashambatwa
Lewanika.

19. Minister Without Portfolio - Brig. General Godfrey Miyanda.

20. Environment and Natural Resources - Kely Walubita.

21. Tourism - Lt. Gen Christon Tembo

22. Energy and Water Development - Alufeyo Hambayi
23. Commerce and Industry - Ronald Penza.

Source: Daily Mail, 8th Nov. 1991 .

Quantitatively, the figures show an increase of cabinet membership from twenty
(20) in the Second Republic to twenty three (23) in the Third Republic. It is the
pre-rogative of the incumbent president to “establish and dissolve such Government
Ministries and departments subject to the approval of the National Assembly”.

In the intervening period of November 1991 and January 1999, the face of
the MMD cabinet had radically changed. Some ministers resigned and joined the
then newly formed National party. Others were dropped by president Chiluba and
went into the private sector. By August 1995 the MMD Cabinet presented the
following image:

Table 6: 1995 Chiluba’s Cabinet

President - F. Chiluba,

Vice-President - Brig. Gen. G. Miyanda.

Defence - Ben Mwila.

Foreign Affairs - Lt. Gen. C. Tembo.

Finance - Ronald Penza.

Home Affairs - Chitalu Sampa.

Local Government and Housing - Ben Mwiinga.
Health - Michael Sata.

Education - Alfeyo Hambayi.

10. Commerce, Trade & Industry - Dipak Patel.

11, Community Dev. & Social Welfare - Paul Kapinga.
12. Labour and Social Security - Newstead Zimba.

13. Communications and Transport - Dawson Lupunga.
14. Energy and Water Development - Edith Nawakwi.
15. Agriculture, Food & Fisheries - Sureshi Desai.

16. Lands - Luminzu Shimaponda.

17. Environment and Natural Resources - W. Harrington.
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18. Information and Broadcasting - A. Mwanamwamba.

19. Mines and Mineral Development - K. Walubita.

20.  Technical Education and Vocational Training - K. Kayongo.

21. Sport, Youth & Child Development - Lt. Col. Patrick
Kafumukache.

22, Tourism - Gabriel Maka.

23. Works and Supply - Simon Zukas.

Source: Whitaker’s Almanack (1996), J. Whitaker & Sons Ltd., London, p.

1068.

The above figures indicate that the MMD Cabinet’s numerical size has not
changed, at 23 ministers in all, from 1991 to 2000.

The debate about which number represents the right size for the Cabinet to
conduct its functions efficiently rages on today for the MMD Cabinet as it did for
UNIP during its twenty-seven-year rule. The 1995 Mwanakatwe Constitutional
Review commission recommended for the Third Republic “a limited Cabinet of
1872 In its recommendation, the Commission did not give reasons for that
number of the Cabinet size. But the rationale of cost-reduction, quick consensus-

“building among fewer people and hence faster and correct decisions made can be
deduced as criteria that influenced the Mwanakatwe commission to suggest and
recommend 18 as the appropriate cabinet size. The recommendation was not
accepted. President Chiluba’s cabinet of 23 has been larger than 20 of Kaunda.
Patronage appointments have exerted some irresistible influence on Chiluba as they
did on Kaunda. There are many people who assisted Chiluba in his campaign to
ascend to the Presidency - people he intended to reward but could not all be
accommodated in a much smaller Cabinet. Equally attention-worthy and discussed
below is the placement of Chiluba’s Cabinet Ministers.

2.9 Cabinet Ministers’ Placement — Third Republic

Recourse to the Mvunga Commission of 1991 provides the reminder of the
petitioners’ recommendation that in the Third Republic the President’s
appointments to Cabinet should take account of the appointee’s educational or
professional background. To a larger extent President Chiluba implemented that
recommendation in the appointment of his first Cabinet in 1991 as is shown in table
7.
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Table 7: Cabinet Ministers’ Placement - 1991

Name

Boniface Kawimbe
Roger Chongwe
Ronald Penza
Emmanuel Kasonde
Andrew Kashita

Newstead Zimba

Ministry Appointed To

Health

Legal Affairs

Commerce and Industry
Finance
Communications and
Transport

Labour & Social Security

Professional
Background

Medical Doctor
Lawyer
Economist/Accountant
Accountant
Mechanical Engineer

Trade Unionist

Source: First MMD Cabinet - announced - Daily Mail, 8th Nov., 1997.

Five years later, as shown on the line-up of the August 1995 Cabinet, Chiluba
continued to observe the precept of appointments guided largely by the individual’s
vocational background. A cursory look through the Cabinet line-up further reveals
the following juxtaposition:

Table 8: August 1995 Chiluba’s Cabinet Placement

Lt. Gen. C. Tembo Foreign Affairs Former Ambassador -
Germany
Ronald Penza Finance Economist-Accountant

Former Trade Unionist
Economist

Lawyer

Crvil Engineer

Newstead Zimba Labour & Social Security
Edith Nawakwi Energy & Water Development
Luminzu Shimaponda Lands

Simon Zukas Works and Supply

Because of the difficulty of having in the ruling party many members of parliament
with specialist training in all the fields of presidential cabinet appointments, the rest
of Cabinet Members in the Third Republic, very similar to the situation in the
Second Republic, hold generalist positions.  Generalist ministers tend to
accumulate a wealth of knowledge and skills in ministries where they have no prior
familiarity if they stay long enough in one ministry. Unlike Kaunda who frequently
moved his Cabinet Ministers from one ministry to another, Chiluba, in the first
term of his presidency never made frequent Cabinet reshuffles. He, however,
relapsed into Kaunda’s style of keeping his ministers on their toes in the second
term of office. Mini and major Cabinet changes began to develop into platitude as
Chiluba slowly became more confident of himself as president.

The preceding parts of the thesis have noted that President Kaunda enjoyed
a domineering status over his Cabinet as a chairman and that his views formed the
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edifice for policy-decisions. President Chiluba did not enjoy similar status as
chairman of his first Cabinet. He was a novice in politics and began presiding over
a Cabinet which comprised a good number of veteran politicians who served in the
UNIP First and Second Republic. Notable illustrations are those of Arthur Wina,
the First Finance Minister in the First Republic, Humphrey Mulemba, at one time
Secretary General of UNIP’s Central committee, Michael Sata, former Deputy
Minister - Local Government and Vernon Mwaanga who served as F oreign
Minister under Kaunda. This cluster of experienced Cabinet Ministers influenced
President Chiluba to assume an initial withdrawal posture; to start by being an
ardent-learning chairman, willing to learn from his senior ministers who went into
the game of politics when he, Chiluba, was expected to be still at school in the
nineteen fifties.

For policy-making capacity the membership of the first MMD Cabinet had
some positive elements. A learning chairman President Chiluba allowed greater
latitude for the free flow of ideas from his more experienced ministers. Those
appointed to the Cabinet for the first time had the opportunity to learn from more
experienced colleagues. The whole cabinet was obsessed by the thén popular
euphoria for a fresh start towards the development of democratic institutions after
twenty-seven years of monopartism. That situation prevented Cabinet hegemony
by one-man and so any policy synthesis was generated out of multiple opinions
from Cabinet members.

By August, 1995, as evidenced by the preceding list of Cabinet Ministers,
the membership of the MMD Cabinet had significantly changed. Nearly all the old
actors associated with the First and- Second Republic Cabinets, except Michael
Sata, had left. President Chiluba had now gained more experience and confidence
as chairman of Cabinet meetings and in him the feeling evolved that all Cabinet
Ministers were the result of his appointments. Further, most of those he appointed
could not claim seniority to him on the basis of an early debut into politics as was
the case for some actors in the November 1991 Cabinet. This new development
could have tempted him to gravitate into a monarchical posture of the chairman
who felt that to have a firm grip over the Cabinet one had to ensure that what one
said during Cabinet meetings, irrespective of rationality and consensus, had to
culminate into policy-decisions.

2.10  Cabinet Appointments from Outside Legislature

The virtues of efficiency and effectiveness associated with the American
political system in which Cabinet members are appointed from outside Congress
primarily for their expertise and specialised areas of knowledge were stressed by
proponents, as already observed, who presented their views to the Mvunga
Constitutional Review Commission in 1990. Those views were repeated in 1995
when, headed by Mr. John Mwanakatwe, another Constitutional Review
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Commission was established. After examining submissions from a wide range of
petitioners, the commission unanimously recommended that:

“Ministers should be appointed from outside the National Assembly, from
among the citizens of Zambia on the basis of ability, merit and
experience.”

Just as the UNIP government rejected the recommendation, the MMD government
did not accept it either. In their rejection the MMD government never commented
on ability, merit and experience - attributes of ministers aimed at enhancing policy
making capacity in the Cabinet - but dwelt on other issues as follows: This
recommendation “is not accepted because in reality strict adherence to the doctrine
of separation of powers is impracticable. It is, therefore, desirable that people who
initiate policy should be able to defend it inside parliament and that Ministers
should be appointed from inside Parliament > That government attitude could not
and still cannot be regarded as a measure aimed at qualitative improvement of the
Cabinet’s decision making capacity in the Third Republic. As earlier observed,
appointing ministers from outside parliament would reduce the chance of Members
of Parliament who nurse expectations of elevation to the Cabinet under the existing
appointment guidelines. The Republican President also prefers to continue
enjoying the loyalty and support of his backbench Members of the legislation who,
by demonstrating appropriate decorum to him, envisage a possible reward coming
in the form of appointment to Cabinet. Such a relationship between the President
and his Party members in Parliament cannot lead the MPs to fearlessly question the
reasonableness of the President’s ideas.

2.11  Use Of Special Assistants — Third Republic

The appointment of Special Assistants to the Republican President has
become a convention in the Zambian political culture of governance. President
Chiluba has upheld the practice he inherited from Kaunda. As earlier noted,
Kaunda, on account of much longer stay in power, appointed and changed several
special assistants. Chiluba has not done the same thing. The personnel that
Chiluba appointed to assist him at State House to offer ideas and suggestions on
diverse national and international issues shortly after he became president were:

Table 9: Special Assistants — Third Republic
Alexander Chikwanda - Chief of Staff - State House
Donald Chanda - Special Assistant - Economic Affairs

Richard Sakala - Special Assistant - Press.

Aside from Alexander Chikwanda who is reported to have been advising the
President on a variety of issues including political affairs and retired from his
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position towards the end of Chiluba’s first term in office, the other two special
assistants have remained in their positions since their appointment in 1991,
Chiluba has given additional functions to Donald Chanda as Chairman of the
Zambia Pensions Board and to Richard Sakala as Chairman of the Presidential
Housing Initiative (PHI). Alexander Chikwanda served in various capacities during
Kaunda’s reign. His advice to Chiluba on political affairs must have been
plausible. Donald Chanda taught Development Studies in the University before
Joining active politics. His advisory role to the President in economic affairs
cannot be regarded to be completely without expertise. And Richard Sakala has
background in journalism. He, therefore, is considered suitable for the position he
holds as Presidential Assistant - Press.

What is of greater concern about these Special Assistants to the president is
whether Chiluba has depended more on them for advice on issues leading to
Cabinet decisions than he has been using Cabinet ministers. Some scholars like
Gatian Lungu and William Tordoff wrote that in the Second Republic the Cabinet’s
strength to make policies was whittled down because Kaunda often avoided using
his ministers but instead consulted more frequently his Special Assistants. In the
Third Republic, particularly in his first term as President, Chiluba depended on and
used his Cabinet ministers more than he took advice from his Special Assistants.
As already observed Chiluba’s first Cabinet of 1991 was composed of many
veteran actors who served as Cabinet Ministers in the First and Second Republic.
Chiluba respected the views of these people and to a larger extent Cabinet policy
decisions crystallized around the opinions of those major actors.

Another way of looking at Presidential Special Assistants is that they add
another stratum on the social hierarchy within State House to enrich the mind of the
President before or after chairing Cabinet meetings. Although specially dubbed as
Presidential Special Assistants, Cabinet Ministers seeking specific information
necessary for Cabinet discussion can easily receive assistance from those experts.
Seen in that light, Presidential Special Assistants both in the First and Third
Republic have been playing the role of adding value to Cabinet decisions and hence
invigorating its capacity for policy making. :

2.12  The Cabinet Committee System — Third Republic

The rationale for using committees in order to upgrade the decision-making
process in the Cabinet is as compelling in the Third Republic as it was for the
Second Republic. In the Third Republic, Cabinet Committees are established to
serve two main purposes:

To relieve the pressure on the Cabinet itself by:

- setting as much business as possible at a lower level before a final
decision is made by Cabinet;
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- ensuring that all technical details are fully considered and resolved;

- clarifying the issues and defining the points of disagreement; and

- formulating and submitting recommendations to Cabinet in a way
that streamlines business and facilitates informed decisions; and

- to support the principle of collective responsibility by providing a
forum for joint consideration of policy proposals and reducing areas
of disagreement among Ministers before proposals go to Cabinet.

The comprehensive set-up of Cabinet Committees is given in Appendix IV,

Cabinet Committees are standing Committees. They discuss under terms of
reference issues which keep busy the Cabinet throughout the year. Other issues
such as Independence Anniversary celebrations and the conferment of honours and
decorations are considered only once in a year. Special Committees such as the one
looking at Independence Days and the other considering issues relating to
prerogative of mercy are, hence, adhoc. Their actors are appointed only when the
need arises although their structures are shown in the Cabinet Hand Book.

The line-up of the Cabinet Committees shows that three - Defence and Security
committee, Foreign Affairs Committee and Economic Restructuring and
Development Committee - are chaired by the President. Only one, Disaster and
Drought Relief committee, is chaired by the Vice-President. The remaining three
are chaired by ministers.

The structure and composition of the Committees are indicative of some
measure of division of labour and specialisation which characterise the way the
Cabinet conducts its functions. Division of labour and specialisation in modern
social organisations are criteria for expert performance and error reduction. The
other feature which comes out of the composition of each Cabinet committee is the
admixture of membership. Since social policy is always a synthesis of interests
drawn from many and varying social sectors, the representation in the membership
of each committee reflects that composite picture.

For the three Cabinet Committees chaired by the President, propriety
demands that subordinate members, the Vice-President and the Ministers, should
show expected respect and honour to the Chairman. Such obligatory observances
tend to enervate the spirit of free discussion and critical analysis of opinions held or
supported by the chairman, himself enjoying constitutional discretion to appoint to
and remove members from his Cabinet. Cabinet discussions impeded by fear of
possible loss of some members’ jobs are antithetical to refining ideas; they run
counter to brain storming on the Cabinet and militate against error avoidance in the ‘
process of examining details which may be important for decision-making. Grant
reinforces this assertion further as he observes: “There are some dangers inherent
in a system that allows the President to hear advice principally from those people
who owe their jobs to him.”® Thus Cabinet decisions that led to wholesale
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liberalisation of the economy in the Third Republic are understood to have been
made under such constraining environment. That situation worsened by 1995 when
most of the Cabinet Ministers claiming seniority as a result of their previous
experience in the UNIP government had been purged out of the Chiluba Cabinet.
New entrants into the Cabinet were those relatively young people whose political
careers were to be determined by Chiluba the chairman, Chiluba the President and
Chiluba the appointing authority. This atmosphere is similar to that which
surrounded the Kaunda Cabinet during the Second Republic.

The development towards a stronger capacity in policy-making in the
Cabinet is also determined by the kind of policy process and consultation process
adopted by a particular government.  When it came to power, the MMD
government put in place the following policy-processes:

The Conceptualisation Stage, where the following activities occur:

- the problem to be addressed is identified and defined by the
concerned Ministry. This involves consultation between the
Minister, Permanent Secretary and technical staff in the
Ministry;

- the Permanent Secretary informs the Ministry’s Cabinet
Liaison Officer of the policy matter in preparation for Cabinet;

- the Cabinet Liaison Officer communicates information on the
forthcoming proposal to Cabinet or Cabinet Committee to the
Policy Analysis and coordination Division;

- the Policy Analysis and Coordination Division, in consultation
with the Ministry’s Cabinet Liaison Officer, convenes an Inter-
Ministerial committee of Officials (IMCO) involving all major
stakeholders;

- the initiating Ministry prepares a Cabinet Memorandum and
circulates it to all Ministers and the Policy Analysis and

Coordination Division for comments;

- the Ministers submit their comments and these are
incorporated in the Memorandum; and

- the initiating Ministry finalises the Memorandum and submits it
to the Policy Analysis and Coordination Division.

The Adoption Stage, where the following activities occur:
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- the Policy Analysis and Coordination Division includes the Cabinet
Memorandum on the Agenda of the appropriate Cabinet Committee;

- the Cabinet committee debates the matter, makes a decision and
recommends to Cabinet that the decision be approved; and

- Cabinet makes a decision.

The Implementation Stage, where the following activities occur:

- the Policy Analysis and Coordination Division prepares records of
Cabinet decisions and conveys them to the initiating Ministry for
implementation, and

- the Ministry implements the decision. In so doing the IMCO may be
reconvened to plan the implementation; and

The Monitoring and Evaluation State, where the following activities occur:

- the Policy Analysis and Coordination Division requests a quarterly
report on progress in the implementation of Cabinet decisions;

- the Ministry prepares and submits the implementation report in the
form of an Agenda Cabinet Memorandum requesting Cabinet to
adopt the report;

- Cabinet approves the report and the Policy Analysis and
Coordination Division prepares and conveys the Cabinet
decision.”®

On paper the above policy process sounds Impressive. The process shows how
other institutions such as the Policy Analysis and Coordination Division as well as
the Liaison Offices play their role in decision-making. The cardinal status of the
environment in policy formulation is strengthened by the already referred to second
component of consultation. In this regard the MMD government thinks that:

“To facilitate decision making, Ministers should ensure that, in the development of
any policy, adequate consultation takes place with all major stakeholders within
and outside their respective Ministries. In this way, all relevant factors will be
taken into account and any differences between stakeholders will be identified and
resolved or clearly stated in advance of Cabinet consideration.
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Ministers should also ensure that intra- and inter-Ministerial consultation takes
place at Ministerial and Official levels on proposals that may impinge on the
portfolios of other Ministries. Where this is the case, the Memorandum should be
jointly prepared and submitted by all the Ministers concerned. Inter-Ministerial
Committees of Officials, which are discussed in detail at paragraphs below, are the
main fora through which such consultation takes place. A detailed description of
the consultation process is contained in paragraphs 44 to 49 of the Guide to Writing
Cabinet Memoranda, which is at Annexure 1 to this Handbook.

The following must always be consulted in preparing proposals for Cabinet
consideration:

- the Policy Analysis and Coordination Division, on the preparation of all
Cabinet and Cabinet committee Memoranda;

- the Minister of Finance and Economic Development, on all Memoranda
with financial implications or involving expenditure by the goverhment;

- the Attorney-General, on all Legislation Memoranda and Memoranda
having legal implications;

- the Minister of Defence, on all Memoranda with implications on national
defence and security;

- the Minister of Foreign Affairs, on all Memoranda with implications on
international cooperation and agreements; and

- the Minister of Home Affairs, on all matters with implications on internal
937
security. ™

The preceding data have demonstrated greater effort made by the MMD
government to improve Cabinet capacity in decision making. The Cabinet as such
is an old institution which the MMD inherited from the UNIP government and
UNIP inherited it from the British colonial regime. Both UNIP and MMD have
altered its membership size and composition over stretches of time. Having learnt
from the mistakes made by UNIP during its twenty-seven years in power, MMD
has introduced alterations not only to the structure of the Cabinet, but also to its
internal processes of operation. Institutions auxiliary to Cabinet such as
Committees, Liaison Offices, the Policy Analysis and Coordination Division have
been more clearly streamlined. . The cycle system of Cabinet decision-making
commencing with inputs from the environment leading to outputs has been well
articulated. The researcher also had an opportunity to be shown round the
computer facilities and equipment in the Cabinet ancillary offices of the Policy
Analysis and Co-ordination Division. The computer system there can access data
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on internet and make it available for the relevant Cabinet committee to deliberate
on. This has widened the data-base for the Cabinet. The Policy Analyst the
researcher interviewed at the Cabinet Office has a Bachelor’s degree in
administration acquired from the University of Zambia and a Master’s degree in
policy analysis from one university in Holland. She also holds a Postgraduate
Diploma in the same field. All those interacting with computers have grade twelve
school certificates with specialised training in computer operation. The computer
age has revolutionised data compilation, storage and retrival and the Zambian
Cabinet in the Third Republics, unlike its counterpart in the Second Republic, is
making good use of this technological advancement.

On the other hand, it is also incotrovertible that some of the measures taken
by the MMD government to introduce reform to the Cabinet set-up were aimed at
consolidating the President’s leadership role. For instance, it is not democratically
fair for one man to be chairman of three Cabinet committees in a Cabinet with the
total membership of twenty three. He, the President, is not a polymath. He could
have given up the chairmanship of committees such as the one on Economic
Restructuring and Development to the expert, for instance the late Minister of
Finance Ronald Penza. When in plenary session, he, Chiluba, would then chair the
full Cabinet meeting. Both UNIP and MMD rejected the people’s popular idea of
appointing experts from outside Parliament as Cabinet Ministers. This would
improve Ministers’ knowledge of issues discussed in the Cabinet. However, in
overall terms, the policy-making capacity of the Cabinet in the Third Republic has
tended to surpass its counterpart in the Second Republic.

2.13  The Legislature

An Important political institution that is cardinal in the policy-making
process of democratic states is the legislature or Parliament. National policies are
issued out in the form of Parliamentary Acts or pieces of legislation. Policies
wearing the rubric of Parliamentary Acts “become the new law, the new
enforceable standard backed by the majesty of the state.””*®

Originally, the word ‘Parliament’ meant a talk, as derived from the French
word “parler” which means “to speak” or “talk” and the Latin word
“Parliamentum”. In the latter form, it was applied to the after-dinner conversations
held by monks. The term was also used to describe conferences held between
Kings, particularly during the 11th Century. In 1239, and again in 1246, Matthew
Paris used the term ‘Parliament’ to describe a great council of prelates, earls and
barons. From this time on, it was used for such an assembly and was gradually
transferred to a body of persons gathered for discussions. Thus, in contemporary
usage, placed in political reality, “Parliament” is used to describe an institution of
consultative government; an assembly of representatives of a political nation or
people, often the supreme law-making authority and symbol of national
sovereignty.
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The evolution of Parliaments to the present status owes much to the British
Parliament sometimes called the “Mother of Parliaments”.

2.13.1 Composition of Parliament

In Zambia, Parliament comprises the President and the National Assembly
that consists of one hundred and fifty (150) elected members, not more than eight
nominated members and the Speaker of the National Assembly as provided for
under Articles 62-71 of the Constitution of Zambia (The Constitution of Zambia,
1996).

The Parliament of Zambia is constituted every five years after Presidential
and General Elections. Each of the elected members represents a Parliamentary
constituency, while the power of nominating members to the House is vested in the
President. The Vice-President, who is the Leader of Government business in the
House, Cabinet Ministers and Deputy Ministers are appointed from among
Members of the House. They may be elected or nominated Members. Each
member has a specific seat in the Chamber, and he or she may not speak from any
other seat. The front row of the ruling Party, known as the Front Bench, is reserved
for the vice-President who in the past was called the Prime Minister and the
Cabinet Ministers. In the middle row sit Deputy Ministers. In the outer row,
known as the back bench, sit the backbenchers or Private Members. The left side
of the Speaker’s Chair is reserved for the opposition Members of Parliament.

2.14  Historical Development of the Zambian Parliament - 1924 To 1999

The historical development of the Legislature in Zambia dates as far back as
1924 when Northern Rhodesia was handed over by the British South African
Company (BSAC) to the British Government, and became a protectorate under the
direct control of the colonial office in London.

The Legislative Council was established in Notthern Rhodesia, just as in
other British colonies, as a central institution and the meeting place of imperial
authority and local representation. It was also partly established as a follow up to
the European demands for responsible government which were first raised during
the period of BSAC rule. These demands had, first of all, culminated in the
formation of an Advisory council in 1918 which was composed of five (5) elected
members out of which one represented the Europeans of the former North-Western
Rhodesia and one representing the Europeans of the former North-Eastern
Rhodesia. This Council, however, provided the settlers with a limited voice in the
territory’s administration, as it had no legislative or executive authority which
remained vested in the BSAC’s Administrator. When Northern Rhodesia was
placed under the direct administration of the British Government in 1924, the
European settlers continued agitating for more political control in the ruling of the
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territory. The Crown, therefore, replaced the Advisory Council by a Legislative
council of the usual colonial type.

The creation of the Legislative council was, therefore, mainly to accord the
white settlers a larger say in the running of their affairs than had been the case
during BSAC rule. Constitutional provisions empowered the Council to establish
such ordinances as were necessary for the administration of justice, the raising of
revenue and generally for the peace, order and good governance of Northern
Rhodesia.

2.15 Composition of the Legislative Council - 1924-1958

The first Legislative council which held its first meetings on 23rd May,
1924, in Livingstone, the then capital city of Northern Rhodesia, comprised the
following:

Table 10: The Legistrative Council — 1924-1958

- The President who was the Governor of the territory;
- nine official members who represented the Government and these
were notably:
the chief Secretary;
the Attorney-General;
the Financial Secretary;
the Secretary for Native Affairs;
the Administrative Secretary;
the Economic Secretary; and
three more official members nominated by the Government,
namely:
the Director of Development;
the Director of Medical Services; and
the Director of Agriculture; and
five (5) nominated members.

Until 1935, these were drawn with only one or two exceptions from the classes of
white farmers representing the predominantly rural constituencies and small
businessmen representing those dominated by one or other of the large settlements.
Notably, all the above named members belonged to the White settler community. It
is, therefore, not surprising that during the early years of the Legislative Council,
native affairs were rarely discussed. This state of affairs was confirmed by Mr.
Moore’s remark in 1927 when he said:

“The natives (Africans) do not come into contact with this House, they are

governed in the sense that they are legislated for by the people, but they are
governed by the people who employ them.”*
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A similar remark which showed the kind of representation and issues discussed in
the Legislative Council was made by the same person twelve years later, when
discussing native opposition to the amalgamation of the two Rhodesia’s” proposal:
“The I\igtives have got no grounds for liking it or disliking it; we are running the
show.”

These remarks, therefore clearly indicate that the first Northern Rhodesian
Legislative council was basically there to serve the interests of the white settlers in
the territory. This political trend was, however, to gradually change due to various
influential factors on British colonial rule.

After the 1959 election, the Legislative council’s respresentation by party
and by race was as follows:

Table 11: Legislative Council Representation after 1959 Elections

Party No. of Members Africans Europeans
U.F.P. 13 2 11
C.AF. 3 1 2
AN.C. 1 1 0
D.P. 1 0 1
Independents 2 2 0
Total 20 6 14

N.B.: U.F.P.: United Federal Party

C.A.F.: The Central African party

A.N.C.: African National congress

D.P.: Dominion Party
Source: David Mulford, The Politics of Independence in Northern Rhodesia
(1967).

As shown from the table above, three seats, one for the' Africans and two for the
Europeans, were left vacant.

It can further be seen from the above table that despite the main objective of
the 1959 Constitution being the promotion of politics on non-racial lines but on
party lines, Africans were still the minority in the Legislative council. Additionally,
the franchise requirements limited the number of Africans who qualified as voters.
Political events between 1959 and 1962 further led to more constitutional changes
regarding the Legislative Council. For instance, proposals made by the Secretary of
State for the Colonies, lan McLeod, in F ebruary, 1961, recommended an increase in
the number of elected members and such nominated members as the Governor
might appoint on instructions from the British government. “Of those members
elected, fifteen (15) would be returned from single member constituencies by upper
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roll voters, fifteen (15) from members constituencies by lower roll voters and
fifteen (15) from national constituencies by both rolls voting together.”*!

After the 1962 elections in which various political parties contested,
including the newly formed United National Independence Party (UNIP), the
majority seats in the Legislative Council were won by two parties: UNIP and the
African national congress (ANC). UNIP won fourteen (14) seats while the United
Federal Party (UFP) won sixteen (16) and the remaining seven (7) by ANC.

The ANC held the balance of power. Both UFP and UNIP began
negotiations with ANC to join them, but public opinion both at home and abroad
prevailed over Mr. Harry Mwaanga Nkumbula to join UNIP in order to form a
coalition Government to have the first ever black Government in Northern
Rhodesia. “The result was that the two parties, namely, UNIP and ANC, agreed to
form %coalition Government by combining their seats which lasted until January,
1964

2.16  The First National Assembly 1964

The last Legislative Council before independence was formed after the
elections of 28th January, 1964. This was under what was termed as self-governing
constitution, which provided for a total of seventy-five (75) seats in the House. Of
these, sixty-five (65) were elective on the main roll for African voters. The main
political parties in the contest were the ANC, the Whites only National Progressive
Party (NPP) and UNIP. The result of the elections was an overwhelming victory
for UNIP which won fifty five (55) of the sixty-five (65) main roll seats. “The
ANC filled the remaining ten (10) seats and NPP secured all the ten (10) reserved
roll seats™  After those elections, the British Government called for a conference
i May, 1964, at Malborough House in London, which was called the Northern
Rhodesian Independence Conference. Representatives from all the political parties
with seats in the Legislative Council attended that conference. After serious
negotiations, the conference produced an Independence Constitution which
provided for a Legislative Council made up of eighty (80) Members

On 24th October, 1964, Northern Rhodesia was declared an independent
State of Zambia which became a Republic within the Commonwealth at the same
time. The First Republic under an African Government was born and Kenneth
David Kaunda became the first President. The Legislative Assembly was renamed
the National Assembly of Zambia. It consisted of seventy-five (75) elected
Members and five (5) nominated Members,

The first National Assembly in independent Zambia met on 14th December,
1964.  On this day, the House elected its first Speaker, Mr. Wesley Pilsbury
Nyirenda, who took over from Sir Thomas Williams, MP. The election of a
Speaker was a very significant change in the procedure of the House because in the
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colonial period, the Speaker was an appointee of the Northern Rhodesian Governor.
Apart from Members of Parliament and the Hon. Mr. Speaker, the House also
consisted of the Republican President, His Excellency, Dr. K.D. Kaunda, His
Honour the Vice-President, Mr. R.C. Kamanga, the Deputy Speaker, the
Honourable Humphrey Mulemba, MP and Leader of the Opposition, Mr. Harry
Mwaanga Nkumbula, MP.

The achievement of independence brought an important turning point in the
development of the Zambian Parliament. This is because Parliament was no longer
a colonial central institution interpreted as the rendezvous of imperial authority and
local representation, but an independent institution forming part of the three wings
of Government, namely, the Executive, the Judiciary and the Legislature. The
Legislative powers of the Republic were vested in the Zambian Parliament which
consisted of the President and the National Assembly.

In 1967, Parliament moved from the old Secretariat at Cabinet Office to a
more fitting building which had Just been constructed on the crown of a low hill in
Lusaka. This place was, at one time, the dwelling place of village Headman
Lusaka, after whom the City of Lusaka is now named. In January, 1968, a
Constitutional amendment was passed (Act No. 2 of 1968) and Assented to by the
president on 10th January, 1968. This raised the membership of the House. from
eighty (80) to one hundred and ten (110) members.

2.17 The Second National Assembly

On 19th December, 1968, the Second National Assembly of Zambia was
born after the Presidential and General elections. Dr. K.D. Kaunda was returned as
President of the Republic. The newly elected Speaker was Mr. Robinson M.
Nabulyato, MP, while the Deputy Speaker and Chairman of Committees was Mr.
W. Nkanza, MP, from 1968 to 1971, and Mr. P. M. Muwowo, MP, from 1971 to
1973.

At this time, political developments in Zambia required some changes in the
Zambian Constitution and this affected the operations of the Zambian parliament.
This is because during the Second National Assembly, the dominant position UNIP
enjoyed in the National Assembly misled many UNIP leaders into thinking that
ANC would die a natural death. Therefore, the President, Dr. K.D. Kaunda and his
colleagues thought that they could bring about a One-Party State in Zambia, by the
voluntary liquidation of the ANC itself, leaving UNIP as the sole political party.
This view was explicitly put by the President, Dr. K.D. Kaunda to the General
conference of UNIP in August, 1967, when he stated that:

“UNIP was (sic) in favour of a One-Party State; that we do not believe in

legislating against the Opposition; that by being honest to the cause of the
common man, we would, through effective Party and Government
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organisation paralyse and wipe out any Opposition thereby bring about the
birth of a One-Party State; and we go further and declare that even when
this comes about we would still not Legislate against the formation of
Opposition parties because we might be bottling the feelings of certain
people no matter how few.”*

Despite the above pronouncements, inter-party rivalry between ANC and UNIP
intensified. Rivalry within UNIP also intensified. ANC also steadily increased its
seats in the Zambian Parliament from ten (10) in 1964 to twenty-three (23) in 1968.
Hence, it because apparent that UNIP was not going to succeed in establishing a
One-Party system of Government through the ballot box. It also became apparent
to UNIP leaders that ANC had become an effective political party and was seen by
the people as a party that could offer an alternative Government to UNIP.

In order to perpetuate themselves in power and prevent the democratic
process from determining which party should govern Zambia, the UNIP leaders
called for a constitutional change through the 17th June, 1969 Referendum. The
leadership argued that it was necessary to change sections of the Constitution in
order to make Parliament supreme. This is because under the inherited
independence Constitution of 1964, the governing Party in Parliament had the
power to make any laws it wished. This was done by simply getting the votes of
nearly all the Members the people elected to the National Assembly as their
representatives in the general elections. The constitution also empowered the
governing party in Parliament to make amendments to large sections of the
Constitution itself simply by obtaining a majority vote of the Members of the
National Assembly. However, the 1964 Constitution stated that:

“No Governing party may make amendments to Chapter III, Chapter VII
and Sections 71 (c), 72 and 73 of the Constitution without first obtaining the
approval of the majority of the electorate through a Referendum.”*

2.18 The Zambian Parliament Under A One-Party State Participatory
Democracy - 1973-1991 -

Article 63 of the 1973 Zambian constitution which ushered in the single
party political system states that in Zambia the “National Assembly shall consist of
one hundred and twenty-five elected members”.*® In addition to this, according to
Article 66, “the president may appoint as nominated members of the National
Assembly such persons, not exceeding ten in number, as he considers desirable in
the public interest in order to enhance the representative character of the Assembly
or to obtain the services as a member of the Assembly of any person, who by reason
of his special qualifications, would be of special value as such a member.”"’
Although total membership of the Zambian legislature was made up of individuals
from UNIP, the Commonwealth procedures of passing Bills through various stages
was strictly followed by parliamentarians. These stages, such as the committee
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stage, provide_d a mechanism for checking the correctness of government policies
before the policies could be issued out in the form of Parliamentary Acts. Another
mechamsm Fhat was used to put right the thinking of the government was Question
Time. During Question Time, the role of Parliamentary backbenchers was very
fundamental. The backbenchers are normally the watchdogs of the electorate over
Government policies. Initially, backed and protected by the National Assembly
Powers and priviledge Act Cap 17 of the Laws of Zambia, backbenchers were free
to criticise the Government or vote the way they wanted. On many occasions,
Government Bills which were seen to be inimical to the interests of the majority of
Zambians were thrown out. For this reason, Parliament was, over the years, seen
by the Central committee of the United National Independence Party and its
Government as a forum for an opposition party within a One-Party State system of
Government.  The Government consequently worked out an administrative
mechanism which eventually eroded policy scrutiny in the Zambian parliament.
This was done by the Republican President who appointed three quarters of the
Members of parliament as District Governors, Ministers of State, Cabinet Ministers
and Members of the Central Committee. Statistical figures given in table 12
indicate this trend and show clearly how the Government started eroding
parliamentary democracy in Zambia.

Table 12: Front Bench and Back Bench MPs — 1974-1991

Selected Years Number of Members of Number of
Parliament in the Front Members of
bench - Government Parliament in the

, back-bench

1974 42 87

1977 45 86

1979 41 75

1985 39 64

July, 1991 77 46

National Assembly Parliamentary Debates 1974 to 1991)

By 1988, when the One-Party State Government commenced its last term of office,
there was clear evidence that Parliamentary democracy in Zambia was being
tampered with by the Executive. This partly explains the reason why Dr. R.M.
Nabulyato, MP, resigned from his post as Speaker of the Zambian parliament.

By July, 1991, table 12 above demonstrates that the total number of
Members of parliament who made up the Front Bench in the House was seventy-
seven (77) and those who made up the back bench were forty-six (46). Therefore,
the forty-six (46) members that remained in the back bench could not successfully
defeat the Government on any Motion. This was because Honourable Ministers of
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State, Governors and Parliamentary Secretaries who by Constitution were not
allowed to attend Cabinet meetings where Government policy issues were
discussed, were bound by the “Doctrine of collective Responsibility” to support the
Government position on any issue when it was brought up in Parliament for
discussion and approval. Thus in several instances the executive could even ignore
the feelings of the legislature and could go ahead to make its own decisions. For
instance the 1980 Local government Bill had been deferred by the legislature. The
Chiyawa Land issue in 1985 had been defeated in Parliament. In the same vein, in
the private member’s motion which urged the state to reduce the price of fertilizer,
the government was defeated. In all these cases, the government went ahead to do
contrary to the views of Parliament. The other weakening point in the capacity of
the Zambian Parliament to make appropriate policies is encased in its structure. It
is a unicameral legislature, “a legislative body comprising only one chamber.”*® As
such it has no screening second level, neither does it provide a mechanism for a
second opinion as is the case in countries like Britain or the United States whose
legislatures are bicameral.

2.19  Knowledge and Expertise in Parliament: 1*, 2" and 3™ Republic

Like in many other developed and developing countries, the Zambian
parliament is composed of generalist and specialist legislators.  Generalist
legislators are elected members of parliament serving on a parliamentary committee
examining specific policy issues in whose field they have had no vocational
training. On the other hand specialist legislators have had previous vocational
training in specific policy-issues. In the Zambian parliament, about eight five
(85%) of the elected representatives are non-specialists. Some — about seventy-five
(75%) have had no university education.

What follows from the above situation is that a policy debate on a scientific
issue such as ‘environmental pollution involving terminologies like ‘toxic
substances’, ‘automobile emissions’, ‘hydrologic cycle’ etc. can only be
meaningfully participated in by those elected representatives knowledgeable in the
field of discussion. The ultimate policy-decision will be the work of those few
specialist elected representatives.

The above constraint on policy-making capability was worse in the Zambian
parliament during the First Republic and the middle part of the Second Republic.
Most of the national educational institutions were not yet developed. The level of
literacy of the majority of parliamentary representatives was very low. The Third
Republican National Assembly has attracted a reasonable number of university and
college graduates. Though generalist legislators, most of them use their high level
of liberal education for easier adaptability and faster grasping of issues in fields
unrelated to their areas of expertise.
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The qualitative improvement in the level of literacy in the Third Republic is
not a monopoly of legislators in the governing party alone. The development of the
University of Zambia, Copperbelt University and a host of colleges in the country
has given rise to the production of educated human resource that is now
representative of opposition political parties in parliament. Though some are
‘independents’, in parliament they assume the role of checking the performance of
the government, siding with the government on issues they consider to be just,
rational and proper; criticising the government on the other issues regarded to be
improper or adverse to the interests of their electorate. In general it is observed that
while there are more generalist legislators in the Zambian parliament, the level of
literacy of these elected representatives has tended to increase. This has in turn
elevated decision-making capabilities in the legislature.

2.20  The Third and Fourth National Assembly - 1991 - 2001

The 1991 constitution which abolished the single-party system and
reintroduced political pluralism raised the number of seats in parliament from one
hundred and thirty five (135) to one hundred and fifty (150). Article 63 of that
constitution states that “the National Assembly shall consist of one hundred and
fifty elected members,”*’ including “not more than eight nominated members”.>°
This declaration is repeated in the Amended 1996 constitution.

After the polls of the 1991 election, individual party representation in the
National Assembly was as shown in Table 13.

Table 13: Party Representation in Parliament — 1981.

PARTY NUMBER OF SEATS
UNIP 26

MMD 124

Other Parties 0
Independents 0

Total ~ 150

Source: Electoral Commission: 1991 Parliamentary and
Presidential Elections.

Five years later, in 1996 the picture became even stronger for MMD in

parliament. Largely because of UNIP boycott of the election, MMD increased its
parliamentary representation as shown in table 14.
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Table 14: Party Representation in Parliament — 1996.

PARTY NUMBER OF SEATS
Movement of Multiparty 131
Democracy (MMD)

National Party (NP) 5

Agenda for Zambia (AZ) 2

Zambia Democratic Party (ZDC) 2
Independents 10

National Total 150

Source: Electoral Commission: 1996 Presidential and
Parliamentary Elections.

Following the birth of the United Party for National Development (UPND) and

several by-elections held in the country, by January 2001, the political parties’
standing in the Zambian legislature was as shown in Table 15.

Table 15: Party Representation in Parliament — 2001.

MMD 128
NP 5
AZ 1
UNIP 2
UPND 6
Independents 8

Source: Interview with a UPND official.

The overwhelming MMD majority in parliament after both the 1991 and 1996
parliamentary and presidential elections has created a situation where
constitutionally the legislature has to have a multiparty representation. But in
practice it is, infact, a single-party representation.  While the ruling MMD has
become stronger to legislate on almost everything within their interest, scrutiny and
checking their actions has seriously been stifled. Opposition political parties have
been more vocal outside rather than inside parliament. Since voting for or against a
bill is the ultimate weapon for making a policy-decision in parliament, the
overwhelming MMD majority has always been an irresistible force against a very
small opposition membership present in parliament.

As already observed, dissenting views from members of the backbench in
the governing party had tended to be benign and moderate. This means that
opinions which culminate into policy-decisions are never subjected to a watchful
and independent evaluation.
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2.21.0 Question Time

During the Third Republic, as was the case in the Second Republic, the
convention of parliamentary Question Time integrated within the realm of
parliamentary procedure has always been observed. For purposes of improving the
decision-making capacity of the Legislature, Question Time, as already noted,
provides occasion for not only clarifying issues being debated, but also creates,
through questions, an opportunity for some parliamentarians to introduce new ideas
which may be contributory to the solution of the problem under debate. For
purposes of Parliamentary procedure “there are three types of questions, namely:

Ordinary questions for oral answer: these are tabled with the intention that
they should be given oral answers in the House; questions for written
answers: these are questions usually requiring lengthy answers which are
not given on the Floor of the House, but are printed directly in the Daily
Parliamentary Debates; and

private notice questions: these are urgent questions for oral answers asked
under Standing Order 29 and are only admissible if the subject matter is
judged by the Speaker to be of immediate public importance.”!

In order to preserve the sequence and honour in the manner Parliamentary questions
are asked, certain procedures have been laid down. Whatever procedures these are,
this thesis derives its interest in the extent to which Parliamentary questions abate
the legislature to strengthen its decision-making ability. Certain factors have
favoured the Third Republican Legislature to partly achieve that desired goal.
Firstly, the 1991 and 1996 Legislatures attracted a sizeable number of young and
better educated members who surpassed the educational status of their founding
fathers who legislated in the First and Second Republic. Secondly, the democratic
catharsis of particularly the 1991 Legislature wanted to demonstrate right there in
parliament that a new age of free speech and expression had been born after close
to three decades of suppressed emotions under monopartism. That euphoria in the
1991 legislature instilled into the MMD back-benchers the courage to cross-
examine the activities of the Executive and to ask the front-benchers tough
questions to clarify government policy.

Things began to change in 1996 when MMD won a second mandate to run
the state affairs of the country. That fresh mandate returned MMD to Parliament
with a much bigger majority. However, many MMD parliamentarians have been in
the backbench since 1991. Frustration has ignited in some of them loss of interest
in parliamentary affairs. Some backbenchers have been asking questions not aimed
at reaching the right decisions of Parliament as Ng’ona Chibesakunda notes.
Questions may be used just to embarrass the Government. For example, questions
like “How many leaders have been prosecuted for poaching?”*?
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From the preceding figures on party representation in the Zambian
Parliament, the opposition parties, including the independents’, by January 2001,
had a standing of 22, as against the overwhelming strength of 128 for the ruling
MMD. The collective voice of this very small opposition, no matter how brilliant
its questions are, has been ignored by the MMD. Questions from the opposition
parliamentarians on the pace of privatisation, which parastatals should be
privatised; questions on the eligibility for some one to stand and contest the
republican presidency, the sale of government houses; questions on the electoral
process which involved a foreign company, NIKUV, failed to change the attitude of
the MMD.

The other component related to the significance of Question Time in the
quest for improving the decision-making capacity of the Legislature is the role of
the Speaker. Chibesakunda says the Speaker “regulates debates and enforces strict
observance of rules which govern the orderly conduct in the House. He calls upon
Members who wish to speak and selects them.”® In Zambia, the individual to
assume the position of Speaker has always been elected in Parliament from the
group of Parliamentarians whose party has won the presidential and parliamentary
elections. In the preceding paragraphs of this work, Chibesakunda has identified

the following people who have held the position of Speaker.

Table 16: National Assembly Speakers in Zambia.

Name Party Belonging To

Sir Thoman Williams UFP

Mr. Wesley Pilsburg Nyirenda UNIP First National Assembly
Mr. Robinson M. Nabulyato UNIP Second National Assembly
Mr. Amusa Mwanamwambwa MMD Fourth National Assembly

The partisan status of the Speaker either overtly or covertly compels him to favour,
in the selection of people to rise to the Floor and speak, certain parliamentarians
belonging to his party. As they constituted the majority in the House, the MMD
MPs, voters in parliament, determined in the Fourth National Assembly, who the
next Speaker had to be. Thus in a subtle manner the Speaker could not treat
members of his party with a friendly attitude similar to that extended to opposition
MPs who in the first place never wanted him to be in that post. The skewed
behaviour in treating MPs sympathetic to different political parties in parliament
augurs negatively for the serious scrutiny of ideas before final decisions are made.

2.22  Parliamentary Committees — 2™ and 3" Republic
The role of Parliamentary committees in the process of policy-making

during the Second Republic has already been commented on. It has been noted that
Parliamentary committees are miniature parliaments that relieve the main National
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Assembly of the heavier load to examine in detail all issues that come to its
attention. In the National Assembly of Zambia the powers of these committees
have been enhanced by Chapter 12, of the Laws of Zambia, the National Assembly
(Powers and Privileges) Act. In particular Cap. 12, Part III, dealing with evidence,
has given powers to the Assembly and any of its committees to order the attendance
of witnesses. Section 14(3) of Cap. 12 deals specifically with exemption from
attending or producing evidence before a committee or the whole House and
Section 19 of Cap. 12 enumerates offences against the House or any of its
committees. In addition to the provisions of the law, the powers of committees
have further been enhanced by Standing Order 136 (2) of the Parliament of Zambia
which states that: All sessional committees shall have power to send for persons,
papers and records.

During the Second Republic, the following Sessional Committees existed:

Table 17: Sessional Committees — 2™ Republic.
- The Standing Orders Committee
- The Library Committee
- The House Committee
- The Parliamentary Procedures, Customs and Traditions Committee
- Committee on Absences of Members from Sittings of the House

Others were Select Committees and Watchdog or Investigatory Committees. The

performance of the above committees in scrutinizing the policy-decisions of the

Executive was stifled by their membership which was restricted to UNIP adherents.

The rebirth of political liberalism in 1990 set sail new political and economic

policies. The new MMD government, in its endeavour to bring about change in the

conduct of the affairs of the legislature, introduced reform to the Parliamentary

Committee system. To back up their reform initiative, the MMD government

argued that the new image Committee System had to be born in order to:

“- to enable members of Parliament to perform more effectively their
functions of scrutinising Government ministries and departments;

- to introduce a degree of flexibility into the Committee system, so
that it readily adapted to the changes in government and
organisations;

- to have related Government ministries, departments and agencies
that report to or through ministries examined by parallel
departmental committees;

- to distribute the workload more evenly among committees so that
members can participate more effectively;

- to allow more public participation in the legislative process and in
the scrutiny of the activities and policies of the executive; and

- to consider petitions from the public.”>*
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Following the above reasoning, eleven departmentally related Committees were
created and came into operation in F ebruary, 1999 as indicated in table 18.

Table 18: Departmentally Related Committees.

- Committee on Agriculture and Lands

- Committee on Economic Affairs and Labour

- Committee on Communications, Transport, Works and Supply

- Committee on Energy, Environment and Tourism.

- Committee on Health, Community Development and Social
Services.

- Committee on Information and Broadcasting.

- Committee on National Security and Foreign Affairs.

- Committee on Education, Science and Technology.

- Committee on Local Government, Housing and chiefs Affairs.

- Committee on Legal Affairs, Governance, Human Rights and
Gender Matters.

- Committee on Sport, Youth and child Affairs.

In addition to the eleven departmentally related committees, the new committee
system has also four General Purpose Committees whose mode of operation is not
confined to any specific ministry. These committees are:

Table 19: General Purpose Committees.

Committee on Public Accounts.

- Committee on Delegated Legislation.
Committee on Government Assurances.
Committee on Estimates.

After giving it a second thought, the MMD government re-established the
committees they had once abolished as follows:

Table 20: Re-established General Purpose Committees -

- Standing Orders Committee and
- Committee on Privileges, Absences and Support Services.

Empowered by the Standing Orders, the Speaker appoints members to the above
various Committees. In a multiparty political environment, the constitutional
obligation demands that the Speaker should take account of representation of all
parties in the Committees as is the case in the main House. Other factors
considered are gender balance, Members’ qualifications and preferences.
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2.23  Performance of the Committee System in the Third Republic.

Effective performance of the Parliamentary Committees in the Third
Republic has been marred by the small presence in the legislature of the opposition
groups. Recourse to the parties representation in Parliament reveals 22 seats for the
combined opposition including independents and 128 seats for the ruling MMD.
This means that most, if not all committees are dominated by members from the
ruling party. Ideational input therefore into the Committee deliberations comes
from an equally small opposition representation thinly spread through eleven to
seventeen Committees. Infact the opposition presence in the Legislature is so small
that some Committees are without members from the opposition parties. What this
means is that the ruling party in parliament, through its committees, enjoys the
same unifying voice under the principle of collective responsibility and cannot
remove the perk from its eye when decisions are to be made.

On the contrary, there have been some aspects of qualitative improvement
in the Committees. Many Third Republican parliamentarians belong to the young
generation of men and women replete with reasonable levels of literacy. This has
equipped them to understand socio-economic and socio-political issues much better
than the majority of their founding fathers who served in the Legislature of the
Second Republic. Standing Orders of the improved Legislature further permit
individual committees to solicit for ideas from the general public through the press,
or to invite certain experts to attend their discussions. In the Post Publication of
December 4, 1998, the role of the Zambian Legislative Committees in checking the
behaviour of the executive on financial matters was demonstrated. The paper
carried a front page article which stated that “glaring financial irregularities in the
government resurface again in a report by the Parliamentary Committee on Public
Accounts which revealed the disappearance of two cheques totaling K7.67 billion
from privatization proceeds in 1996.”° The publication of that article brought to
the attention of the general public certain allegedly wrong aspects of behaviour by
some members of the executive.

2.24 The Zambian Parliament and the International Environment

The perceptions of the Legislature in the modern world is shaped not only
by the ideas of its elected actors, but also by influences coming from the external
environment. For instance, issues like disarmament, environmental pollution, drug
trafficking or general economic development have an international or global
magnitude. To achieve desirable results in the fight against drug-trafficking for
example requires that certain countries should have consensus to enact appropriate
laws in their respective Legislatures. But prior to the passage of such laws
representatives of the Legislatures from a group of concerned countries can meet in
an international conference to debate a topic at issue. For this reason, “Parliaments
all over the world belong to a number of international organisations. The Zambian
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Parliament in particular belongs to a number of international Parliamentary
organisations such as the Commonwealth Parliamentary Association (CPA), the
Inter-Parliamentary Union (IPU), the Association of European Parliamentarians for
Southern Africa (AWEPA), the African Caribbean Pacific/European Economic
Community (ACP/EEC) Joint Community Parliamentary Forum (SADC
Parliamentary Forum).”*°

For purposes of improving decision-making, the Zambian parliament has
benefited from its membership of these organisations. For instance the majority of
members of the CPA are multi-party democracies which for years have been
preaching multi-racial and multi-party politics in order to obtain democracy. The
CPA in this instance greatly influenced opinion in the Zambian legislature on the
road to the reintroduction of political pluralism. As a result in October 1991, the
CPA was represented by the group sent by Chief Emeka Anyaoku, then
Commonwealth Secretary General, to monitor presidential and parliamentary
elections in Zambia. The IPU in the past assisted Zambia “in terms of training
which has been offered to a number of parliamentary officers to improve their
efficiency in their executions of parliamentary work.”’ On issues such as the Front
Line States against apartheid, the hunger situation in Southern Africa and economic
aid for Southern Africa “Zambia has been represented at several of these
meetings™*® discussed by these international institutions.

The above summarised picture of Zambia’s involvement in international
parliamentary organisations lends credence on how both the Second and Third
Republic Legislatures have benefited from their membership into the organisations.
The exchange of ideas on the international scene broadened the horizons of the then
serving Zambian legislators who had the opportunity to attend such fora and the
continuing international interaction makes the incumbent parliamentarians in
Zambia think more clearly and arrive at more accurate and wise policy decisions for
the country, the region and the world.

2.25  Party Organs

Party organs that play an immense role in influencing the policy-making
process in Zambia are the Central Committee of UNIP and the National Executive
committee of MMD. Other political parties are still developing their organs yet to
be credible enough to provide inputs into Zambia’s policy-making process.

During the Second Republic, “a strong one party system was in place in
Zambia.”> No dispersal of power, often witnessed in a decentralised and
fragmented multiparty system, was allowed. Instead fusion of power between and
among state and party organs was a principle which was defended by the concept of
the ‘party and its government’. Separation of power or functions between the
cabinet and the Central Committee — both organs then chaired by the same state
president — was unclear. When the two organs held similar views on certain policy
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issues, no cause for alarm arose. But, while the Cabinet could deliberate on policy
issues, the final decision-making authority resided in the party’s Central Committee
that remained the dominant political executive in the country. From1975, the
Central Committee was given far reaching political powers, including those of
vetoing the decisions of the Cabinet especially when such decisions appeared to
threaten the political survival of UNIP”® This observation is endorsed by Article
59 of the UNIP Constitution which states that among the functions of the Central
Committee one is “to direct the activities of all organs of the party and the state.”®"

When in power, the UNIP Central Committee had “sixty-eight (68)
members (inclusive of the President of the Party.”% Twenty three of them operated
on full-time basis.

As already noted in the preceding paragraphs, the coalescence of state and
party organs created a monolithic, highly centralised decision-making machinery.
The machinery militated against the spirit of inclusion and free participation by
individual actors who were kept out of the system. Exclusion of individuals or
institutions that held dissenting views quantitatively reduced the number of policy-
formulating actors and qualitatively reduced ideas that would culminate into
refining the views held by fewer dominant shapers of policy in Zambia at the time.
Thus policy-making capabilities in that kind of environment were ultimately
weakened.

Compared with the environment in the Third Republic, the Republican
amended Constitution of 1996 declares “that Zambia shall for ever remain a
unitary, indivisible, multiparty and democratic state”.> The multi-party element of
the declaration forbids the development of the concept of ‘the Party and its
Government’. Seen in that light, the National Executive Committee of the MMD
and the Cabinet cannot be seen in close intertwined relationship. It is, however,
also true to say that policy issues discussed by the Cabinet can emerge from
meetings of the MMD’s National Executive Committee (NEC). In theory it
appears as if there is strict separation of policy functions between the state Organ —
the Cabinet — and the party organ, the National Executive Committee. But in
practice the relationship between the two is organic. And in a country where more
than eighty percent (80%) of parliamentary seats are held by the MMD, the party’s
sense of enjoying a high degree of legitimacy among the people makes its policy-
making behaviour no different from that of UNIP during the single-party system.

The views expressed in the preceding paragraph are summarised by the
concept of delinkage of the party and the state. “The introduction of multiparty
elections meant that the ‘party and its government’ could no longer be considered a
single entity. Before elections, UNIP attempted to initiate the delinking of party
from state institutions. Cabinet directives gave UNIP employees and officials
notice to vacate government houses and demanded the return of all government
property on loan to UNIP.”%*
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Delinkage was primarily meant to create fairness for electoral competition
among political parties. Its focus was on equitable distribution of state resources —
finances, vehicles — among political contenders and emphasise that political parties
should have their own resources obtained through party and not state efforts. In
terms of emergence and transmission, as well as feedback of policy-ideas,
delinkage in both the Second and Third Republics could and cannot hinder a
conjunction of functions between state and party organs.

The MMD constitution, however, departs from the path followed by UNIP
when UNIP was the only legally permitted party to exist in the country. Under
Article 19 of its constitution, the MMD notes that the National Executive
Committee shall have the following functions and powers:

- to be the chief political and organisational organ of the party;
- to be responsible for policy formulation”.®

The constitution does not say that the National Executive Committee shall direct
the activities of all organs of the party and the state, as was the case under UNIP in
the Second Republic.

The MMD National Executive Committee has forty (40) members. The
UNIP Central Committee, as already noted, had sixty eight (68) members. For
purposes of policy-making, depending on how free individuals could be to speak
their minds, UNIP was more inclusive than MMD. But as regards cost to the party,
MMD has rationally reduced or kept its NEC membership at a moderate number of
forty (40). Even for purposes of increasing policy-making capabilities, a smaller
number of policy-actors may provide more time for each actor to speak and hence
contribute more adequately to analyse, interpret and suggest possible workable
alternatives to policy issues. Large numbers of actors in an institution, though
credible for broad inclusion and wide participation, sometimes create problems of
weak arguments. More time is spent on democratic attempts to accommodate each
policy-actor’s views, no matter how weak the arguments are. Policy-decisions can
be made not on the strength and convincing reasoning of fewer actors in the
committee, but on the basis of the democratic principle of majority views.

Another element which weakens policy-making capabilities in participating
Institutions relates to the nature of the actors’ recruitment. Where membership of
the committee is elective, it means that popular candidates hold greater chance of
being elected into the institution. But the most popular candidates may not always
be the most suitable to constitute a committee. Popularity may be derived from
factors other than those of strong and appropriate training and experience. Policy-
making capability is more a matter of widely read personnel brain versed in a wide
ranging socio-economic, legal and socio-political issues, rather than sheer physical
courage to mobilise support for or against other political contenders hankering for
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certain positions in the country. For both the UNIP Central Committee and the
MMD National Executive Committee, this scenario has not radically changed.

2.26  Political Parties

Political parties are other major institutions that provide inputs into the
policy-making process of Zambia. A political party is “an organization designed to
gain and control political power for purposes of regulating the activities of persons
through government.”% However, before political parties gain political power, they
Join forces with other opposition associations “in thejr common effort of
participation in the decision-making process™.®’ They perform that function by
criticising  government’s intentions, or highlighting weaknesses in the current
government policies. Individuals who resent certain policy issues in the country
can raise their discontent through a political party with which they associate.
Political parties therefore “represent the connecting link between government and

. .. 6
public opinion”.®®

In this country where it is declared that “Zambia will remain a multiparty
and democratic sovereign state, % political parties play “a major role in policy
formulation”.”®

requirements.

From the above figures one can infer that policy-demands in the Second
Republic had a single political conduit through which approval or censure could
reach the Executive wing of the state, A single channel of communication suffered
message was another setback. UNIP, the only political party legally permitted to
represent public opinion, was inadequate and could not be fair within itself to have
a dual carriage way - one to ferret pro-government sentiments and the other to
pass on anti-government policy views. And since the party was not in any way
apprehensive of being replaced by another party its principal individual actors
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2.26.1 Active Parties

Although the number of political parties has proliferated in the Third
Republic, their contribution to the process of policy-making is largely restricted to a
few active players. The Committee For A Clear Campaign held a similar opinion
when it wrote in its report about the 1996 presidential and parliamentary elections
that “while in 199] there were only a handful of political parties, in 1996, there

were over thirty six registered parties. Of these, only about seven are active.”’!
The active parties have been identified as:

Table 21: Active Political Parties — 1996

- Movement for Multi-party Democracy (MMD) founded on 21 July,
1990.

- United National Independence Party (UNIP) founded on 24t
October, 1958, :

- The Zambia Democratic Congress (ZDC).

- The National Party (NP) founded in 1993

- Agenda for Zambia (AZ).

- Movement for Democratic Process (MDO) forined in 1991.

- Liberal Progressive Front (LPF).

- National Lima Party (NLP).

The effectiveness of the above parties in influencing the shaping of Zambia’s policy
decisions partly depends on how widely active these political associations are in the
country. The Registrar of Societies made the following assessment of the existence
of seven opposition parties in the country:

Table 22: Prevalence of Political Parties in Zambia

Political Party Leader | Comment

UNIP K.D. Kaunda Exists Country wide

Zambia Democratic congress | D. Mung’omba | Exists in  some parts of
Zambia

National Party D.M. Lusulo Exists in some parts of
Zambia

Agenda for Zambia AM. Lewanika Exists only in Western
Province

Movement for Democratic C. Chakomboka Exists only in Lusaka

Process

Liberal Progressive Front R.M. Chongwe Exists only in Lusaka

National Lima Party B. Kapita Exists in some parts of

Zambia

From the above assessment, UNIP is the only opposition party that exists in
every part of Zambia. Its party organs and hierarchy of authority around the
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country can be used to support or criticise any government policy. Thus, although
it was badly beaten in the 1991 parliamentary and presidential elections, its
infrastructure throughout the country still remains. As a party that was in power for
twenty seven years and had gained enormous international recognition and support,
particularly in Southern Africa where it played a major role in the liberation
struggle, what UNIP says is explicitly or implicitly listened to by the ruling MMD
government.

The other aspect which determines the capability of a political party in
contributing to the policy-making of the country is leadership. UNIP was led by the
veteran former president who during his long term in office gained so much
expertise, knowledge and courage to comment on policy issues that his
pronouncements are taken seriously by the government.

Zambia Democratic Congress exists only in some parts of the country.
Therefore its impact on the ruling party is also limited. But it has a sufficiently
enlightened leader, Dean Mung’omba. He is an articulate speaker who served in
the Chiluba government for some time. The National Party also exists in some
parts of Zambia. However, Daniel Lisulo, its leader, was an astute political actor
who once served as Prime Minister in the Second Republic. He has a legal
background. Agenda for Zambia exists only in Western Province. It has
Akashambatwa Lewanika as its president. He is a sufficiently informed leader.
The Movement for Democratic Process is found only in Lusaka. Its leader, Chama
Chakomboka, had little formal education and cannot mobilise public opinion
against certain government policies. The Liberal Progressive Front has a
sufficiently literate leader. Roger Chongwe. But the party is found only in Lusaka.
Mr. B. Kapita has demonstrated that he is a knowledgeable man, particularly on
issues relating to agriculture. When he features on radio or television to tell the
Zambian people certain wrong policy options adopted by the government, he is a
man the government cannot ignore. His Lima Party therefore has some influence in
the process of policy-making in the country.

This description has shown that qualitatively.the seven political parties
identified as active opposition groups, except one, have enlightened leadership.
This is a positive feature for strengthening national policy-making capacity, a
feature which was non existent in the Second Republic. A notable constraint on
this capacity is lack of the national wide presence of most of these political parties.
This means that only in those few parts of the country where membership is active
in reviewing and voicing out opinions on government policies can one expect
contribution towards national policy-making capabilities.

Additionally, capabilities in policy-making are reduced when leaders of the

opposition parties are kept out of participation by government restrictive action.
For instance, former President Kaunda had been detained and kept in prison, and
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later under house arrest for sometime. Dean Mung’omba, leader of ZADECO, also
faced detention. Roger Chongwe was on self-exile in Australia.

2.26.2 Opposition Alliance

When opposition political parties realise that individually they are incapable
of exerting enough political pressure on the government to adopt or alter a certain
policy, they try to form alliances. While maintaining their separate identities, they
try to form a common, united front on certain agreed policy-issues in order to bring
pressure to bear on the ruling party. The Zambian opposition parties have tried to
use this approach in the past. For instance, the Alliance had “taken a consolidated
legal action under Article 41 of the Republican Constitution against President
Chiluba questioning his qualification for presidency.””* “The civil disobedience
action by the Opposition Alliance led by UNIP has been mounted in the post-
Electoral period in an attempt to persuade the MMD government to engage in
effective and meaningful inter-party dialogue and interaction with the opposition
parties in order to amicably resolve the current and underlying political, economical
and constitutional issues that have beset Zambia.””> )

The above efforts by the Opposition Alliance were made to try to change
the government policy on the qualifications of individual candidates to contest the
presidential elections. Although the government did not change the policy and won
the case in a court of law when President Chiluba was declared to be a Zambian
citizen, the Supreme Court ruling that any person “who belonged to Northern
Rhodesia was a British protected person and by 1964 became a Zambian citizen”’*
was taken to be victory for the Opposition Alliance and that the general public was
taught that the Government policy stance on presidential qualifications was wrong.
In this case national policy-making capacity was strengthened.

2.27 The Legislator, Information And Communication Infrastructure

The need for relevant information to enable the Legislator make sound
contributions to Parliamentary debates was made explicit by Chibesakunda. In his
quoted work about the Zambian National Assembly, Chibesakunda contends that “a
Member of Parliament as a representative needs information and action from the
Government on the various issues that affect his constituency. Secondly, as a
legislator, the member needs reliable information from the Executive to enable him
make effective laws.” To be able to collect this information he or she has to be
mobile, either in his or her constituency or between the constituency, the capital
city and other parts of the country. This entails the need to develop the national
communication infrastructure, part of which is the road network. The difficulties in
movements in Zambia are illustrated in table 23.
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2.27.1 Road Network

Table 23: Road Network by Road Types and Total Estimated Length.

TOTAL DISTANCE
Paved 6,476
Gravel 2,260
Earth 28,025
Total 36,761

Source: Ministry of communications and Transport,
Lusaka: Road Sector Investment Programme
(ROADSIP-1997-2007).

The gravel and earth road types are more representative of undeveloped conditions
in rural areas. The two categories add up to 30,285 Km. Even the paved road
category estimated at 6,476 Km is not totally representative of the developed road
network in urban areas. Part of that total length covers trunk roads such as the
Great-East Road, Great North Road and others stretching from more urban areas to
rural provinces. They still leave large expanses of land inhabited by high
population densities untouched. Infact “a large part of the main road network was
constructed between 1965 and 1975”."> For a long time, mainly due to lack of
funding, routine and periodic maintenance had not been attended to. Thus by 1984,
“the proportion of roads in good, fair and poor condition was 40%, 30% and 30%
respectively.”’® This condition worsened by 1995 and by 1998, nothing noteworthy
in the rural environment could be referred to as significant improvement in road
infrastructure conducive for easier human mobility.

Because of poor roads in rural areas, a legislator living in a village can not,
during rain season, travel to a district or provincial centre to consult books or any
sources of information not available in his village. The terrain of roads becomes
muddy, porous and slippery, and very difficult even for four-wheel drive vehicles
given to MPs by parliament to pass through. The situation becomes worse when a
legislator fails or delays to attend parliamentary sessions because his or her vehicle
gets stuck in the water logged road far afield in the rural Zambia.

Arising from the above communication difficulties, the mail system in rural
areas is irregular. With the absence of electricity, telegraphic message from one
place to another is non-existent. Many rural legislators live in villages where
telephone facilities never exist. The resultant effect of this underdevelopment is
that a legislator can consult or receive ideas for parliamentary debate only from
those individuals living within accessible vicinity. The rest of the constituents can
not write, telephone or send telegraphic message to their parliamentary
representative.
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As a result of this situation, whenever parliament is in session, legislators
representing such difficult environments depend on their own conception of views
and what they hear from fellow legislators for purposes of debate. Those who are
sufficiently literate may have recourse to the National Assembly library — one of the
data-banks in the country next to be analysed and discussed.

2.28 Absence Of Data Banks In Rural Areas

One of the main constraints against effective policy-making in Zambia
today is inadequate information and data generation”.”” Data-banks are facilities
for collection and storage of documented information. They can refer to libraries,
archives, museums or research centres. Modern parliamentary and informed
debate, if it has to lead to national policy-decisions, highly depends on researched
facts and ideas. Unfortunately most of these data-banks are scarcely existing in
Zambia’s rural areas. And yet most of Zambia’s parliamentary representatives live
in the countryside. Even those with a modicum of education wishing to prepare for
parliamentary debate on specific issues find themselves crippled by the absence of
information centres. This means that informed debate and reasoned decision
making becomes the preserve of a minority group — largely Lusaka-based ministers
who are assisted by their permanent secretaries and other departmental officials to
collate information germane to specific issues. Also privileged are back-bench
members who live along the line of rail where not only are some of the information
centres available but improved transport and road network make them easily
accessible.

The denial to rural members of parliament of vital information resulting
from non-availability of data-banks militates against their effective participation in
legislative deliberations. Discussion is based on scanty knowledge of issues and
often very few individuals are gifted to have seminal minds able to originate novel
ideas appropriate for policy-decisions relating to specific topics drawn from many
and diverse subject areas. The fewer individuals’ ideas and facts are not subjected
to rigorously extensive and intensive scrutiny by contrasting them with similarly
researched views of many other House Representatives, as is the case in countries
where development has occurred in establishing information centres throughout the
nation.

Granted that quantitatively many participants in the debate assist to open up
a new vision of looking at issues; granted that qualitatively ideas are refined by
contributions and searching observations made by many other well informed House
Representatives, the paucity of information centres in Zambia’s country-side
becomes a fetter in the development of legislative policy-making capabilities.

The above situation has been the same both in the Second and Third

Republic in Zambia. The Zambia Library Service Department of the Ministry of
Education, for instance, portrays the picture that all schools — primary and
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secondary — are library institutions in the country. Thus hundreds of primary and
secondary schools are listed as having viable library facilities throughout Zambia.
This picture is false. Primary schools are beset not only by the total absence of
books suitable for learning purposes by the pupils, but are even seriously short of
desks, classroom blocks, pieces of chalk and other teaching and learning aids.
Some secondary schools are relatively well supplied with a certain number of
books, most of them relating to educational curricula, and do not cover diverse
political, economic and legal facets which are often sources of social problems
requiring possible solutions through enacting certain pieces of legislation.

Zambia’s nine provinces have each a teacher training college. Some,
southern and Copperbelt provinces for example, have two and three respectively.
Belonging to the category of higher institutions of learning and providing tertiary
skills to their students, teacher training colleges are expected to have adequately
stocked library facilities. Their situation, however, is not very different from that
facing secondary schools. Their books have bias towards ‘education’ and do not
relate to other subject areas which constitute topical issues for parliamentary
debate. Many colleges are located at provincial centres and cannot easily be
accessed by parliamentary representatives living in distant, remote parts of the
region.

As already noted in the foregoing paragraphs, research centres are crucially
important for strengthening institutional policy-making capabilities of Zambia’s
legislature.  One such institution is the National Institute for Scientific and
Industrial Research (NISIR). Its functions are stipulated under Section 13 of CAP
236 of the Laws of Zambia and are reported in appendix D. Under that citation,
“the NISIR advises the government on policy and other issues relating to scientific
and technological research. It co-ordinates research activities at national level.”.”8

Apart from the role played by the NISIR to prepare scientifically researched
facts as a basis for policy-decisions by the government, the NISIR also has a
functional library which is open for use by the general public. Its main centre is in
Lusaka, along the road to the International Airport.

Aside from the fact that for a long time the NISIR has had the problem of
“inadequacy in the numbers of qualified research personnel, capital development
funds for infrastructural capacity building such as laboratory and pilot plant
equipment, buildings and vehicles,”” the institution is not decentralised to regions
in the country and hence its data-bank cannot be used by the rural-based
parliamentary representatives when parliament is off session and the
representatives are in their respective rural localities. At present the establishment
of the NISIR are, apart from the main centre near the International Air Port, found
at Mount Makulu, still in Lusaka, and at Kitwe on the Copperbelt. These
establishments serve urbanite legislators living along the line of rail.
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2.28.1 National Archives

Archives are another significantly valuable data-bank. They collect and
store official records very much sought by economists, historians, demographers,
geographers, legal experts, administrators — including anthropologists. Legislators
of these disciplinary categories, when replete with the extremely important culture
of perusing the relevant archival records, should find the archives to be
indispensable data-banks capable of improving upon their capacity in decision-
making. This is true of the observation made by one chief archivist that archives
assist research enthusiasts, legislators being among them, “in their quest for
knowledge.”®

Similar to other information centres already discussed, archival institutions
in Zambia are found along the line of rail. The principal centre is located near the
school of medicine of the University of Zambia at Ridgeway Campus in Lusaka.
The branches are in Chipata, Kabwe, Mufulira and Livingstone. Of these centres
only Chipata is in he rural environment. The rest serve urban communities.

With the introduction of liberalism both in the economy and administration,
information perusal at the archives has become prohibitively expensive for an
ordinary ardent researcher. A sum — ranging from K15,000 to K30,000 — is
demanded by archival authorities as a fee for permitting a researcher to gain entry
into their data-bank to look for certain information. Probably legislators can afford
such fees in their zest to acquire the information they need for reasoned
parliamentary deliberations. Otherwise the fees have a disincentive element that
contributes to the state actors’ reduction in policy-making capability.

2.28.2 Museums

Critical information sources for national decision-making are data-banks
referred to as museums. They are institutions used as repositories for the
preservation and exhibition of objects illustrative of antiquities. They cover natural
history, fine and industrial arts, or some particular branch of any of these subjects,
either generally or with reference to definite region or period.

In Zambia, museum centres are located in the following places:

Table 24: Museums in Zambia

Town Name Of Museum Location

Livingstone | Livingstone Museum Musi-O-Tunya Road
Lusaka Lusaka National Museum 74 Independence Avenue
Lusaka Military and Police Museum of Zambia 74 Independence Avenue
Ndola Copperbelt Museum

Livingstone | Eastern Cataract Field Museum
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Mbala-Moto-Moto Museum

The Lusaka National Museum has a variety of data. It covers subject fields
such as archaeology, history, ethnography, art and natural sciences. Art data are
stored at the Lusaka Art-Centre Foundation, while the Lusaka Military and Police
Museum has relics of police uniforms, documents and weapons, captured items
during World War 1 against German forces in East Africa and the Far East. The
Copperbelt Museum is also a general museum, keeping data on ecology, geology,
mineralogy mining history of the Copperbelt and local history. The Eastern Catarat
Field Museum in Livingstone is an archaeological and geological museum,
illustrating the formation of the Victoria Falls and the stone-age sequence in the
area.

Parliamentary representatives living close to these data banks can, when
need arises, tap upon their information necessary for policy decisions in the cabinet
or national assembly. Located along the line of rail, the museum centres are
distantly accessible for the members of parliament dispersed in remote parts of
Zambia, a situation that poses an obstacle to effective capacity in decisioni-making.

2.29  The Legislature And Major Appointments — 2" and 3™ Republic

In the 1973 Republican Constitution that brought about the single-party
rule, the power to appoint all principal non-political officers such as the Supreme
Court and High Court judges, the Attorney General, Solicitor General, Director of
Public Prosecutions, and the Auditor General was vested in the Presidency.
Nowhere in that constitution is it stated that the president’s appointments shall be
subject to the ratification of the legislature.

The situation changed in 1991 when the Amended constitution provided
that presidential appointments needed the approval of the legislature. This
requirement is repeated in the 1996 Amended Constitution. What this means is that
in the Second Republic, parliament was denied the opportunity to discuss
presidential appointments.  That aspect weakened ‘parliament’s position to
participate in considering the suitability of candidates for public office. Denial of
the legislature in the decision-making process relating to the choice and approval of
certain candidates in certain public offices did not augur well for the legislative
body’s capabilities in policy-decision making.

The chance to debate and provide the inputs into the president’s choice of
candidates for some major public offices in the Third Republic does not only
function as a check on executive power in Zambia, but also provides to the
legislators an opportunity to thoroughly consider the merits and demerits of the
nominated individuals. Instead of the decision being made by only one person, the
president, a member of parliament by virtue of his assent that should be appended
to bills before they become law, the whole legislature uses its superior numbers of
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representatives to sharpen its rational process of decision-making. In the case of
the Zambian legislature, a good example was one in 1992 when parliament avoided
error making by rejecting the tentative choice of Mr. Rodger Chongwe who the
president wanted to be both Attorney General and Minister of Legal Affairs.

2.30  The Councils

Another set of political institutions that constitute an important source of
public policy in Zambia are local councils. Local councils are political institutions
because their membership is elective. Making this position very clear, Article 109
of the Zambian constitution, as amended by Act No. 18 of 1996, declares that “the
system of local government shall be based on democratically elected councils on
the basis of universal adult suffrage.”®!

During the Second Republic, there were sixty-three councils throughout the
country. This number, in the Third Republic, has risen to seventy-two (4 cities, 12
municipalities and 56 rural/district councils). This is because several parts of the
country have demanded that both administrative deconcentration of functions and
political devolution of policy-making be extended to them. As a result many of
these areas have been conferred the district status.

Policy-making activity in councils occurs at two levels. First it takes place
at the national level, through the Central Government, where the Minister in-charge
of Local Government is a member of the Cabinet and hence of the Executive.
Councillors’ views about policy-decisions taken or about to be taken by the
Executive are passed on to the Cabinet through the Local Government Minister.

Secondly, councils take policy-decisions within their areas of Jjurisdiction at
the local level. As such they are body-corporates, capable of suing or being sued on
various issues where they make policy-decisions. Cap 478 number 6 of the 1991
Local Government Act empowers councils to make policy-decisions on:

(a) “acquiring land with the minister’s approval .

(b) selling, letting or otherwise disposing of any property of the council.
(¢) providing pensions for its employees.

(d) appointing aldermen.

(e) admitting persons to the status of honorary freemen.

() collecting personal levy and other local taxes.

(g) acting as licensing authorities.”®?

On other developmental issues, councils take decisions relating to feeder-roads
construction and maintenance, safe water provision, provision of sewerage system,
fire fighting services, markets, play-parks, etc. Since councils are parliaments in
miniature, they are closest to the grassroots people, they need to have strong policy-
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making capabilities to deal effectively and efficiently with sundry issues of
development in their localities.

During the Second Republic, the institutional capability to make rational
policy-decisions in the councils experienced some setback. Individuals with
interest, drive or knowledge in local government politics could not become or stand
for election to the council unless they first became “a member of the party,”%?
UNIP. This restriction kept out some intellectually gifted people whose ideas could
have contributed to the better thinking of councils.

During the Third Republic, the new 1991 Local Government Act abolished
all structures of local governance considered to be counter to modern democratic
practice. The Act, unlike the Second Republic situation, empowers the Minister of
Local Government to establish Councils in all districts and further prescribes
delegated and devolved functions to be performed by these councils. An additional
change in the administration of Councils is characterised by the Local Government
(Amendment) Act No. 19 of 1992 which empowers Councils to appoint and
discipline personnel without reference to the Minister in charge of Local
Government.  This Act has further abolished the Local Government Service
Commission and replaced it with the Provincial Local Government Appeals Boards
to facilitate decision-making regarding disciplinary cases at the provincial level.
Similar powers are enshrined in the Local Government (Amendment) Act No. 30 of
1995.

2.30.1 Loyalty To One’s Party

One advantage for the unity of councillors during the Second Republic was
their compulsory membership to only one party, UNIP, then constitutionally
permitted to exist in the country. Policy-issues to be debated were those arising
from the manifesto of the only party — UNIP. Any cleavages among councillors
were not attributed to divided loyalty as is the case in the third Republic.
Consensus was then easier to achieve.

In the Third Republic, councillors belonging to different parties pursue
values and ideas contained in the manifestos of their different political parties.
Council debates sometimes are based not on serious substantive issues but purely
on loyalty to one’s own party and the attitude of frustrating councillors who belong
to the ruling party. An atmosphere of party vengeance not guided by reasoned
discussions impedes the development of policy-making capability.

In the plural political culture, councillors belonging to opposition political
parties may be in majority in the council than councillors representing the ruling
party. This has been the case in Eastern Province. This is because for a very long
time local government elections have not been held, and since Eastern Province has
been a traditional supporter of UNIP, councillors who won council elections on
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