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PREFACE 

L was asked to come to Senegal for two weeks in order to report
 

on the political implications of the joint assessment on U.S. assistance
 

efforts to Senegal, and more 8enerally to look at the political implications
 

of USAID efforts in Senegal. I was to exsmine the long-term implications
 

of the joint assessment recommendations for Senegal's political and develop

ment structure.
 

Il' . goil g to lht, substLance of: my c(omt~nlLst and re,)ImIIondl:1t ions, I 

should state the basis for these. I am not an expert on Senegal. 1 had
 

read in the general literature on Senegal and had read extensively in Sahel
 

materials for a seminar given in Princeton University in 1979 on Sahelian
 

drought relief and development programs. These materials dealt with efforts
 

of the CILSS and Club du Sahel to mobilize donor and recipient resources
 

to deal with short term needs and to bring about structural change in Sahelian
 

countries. To prepare myself for my evaluations in Dakar, i read in Princeton
 

the Final Report and Annexes of the Joint Assessment of U.'S. Assistance
 

Programs in Senegal; the World Bank's Report on Economic Trends and Prospects 

in Senegal; various working documents associated with the joint assessment, 

Berg, a report by Lucie Colvin oil mi gratioln,invluding a report by Elliot 

memos by USAID officials on the ground, surveys of the ENEA, the proposal 

for N!. 480 Title ill funding. On arrival in Senegal I continued my education 

by reading various working papers and reportL done for USAID, including:
 

Clark Ross's study of Producer Grain Transactions, and his work on Grain
 

Demand and Consumer Preferences; Lucie Colvin's work on Private Initiatives
 

on Rural Animation by Sheldon
in the Senealese Economy; Work in Progress 

Gellar; draft PIDs on the OMVS and Casamance; various CILSS's documents on
 

external aid; I was also-able tc read further in secondary source analysis
 

of the political economy of Senegal e.g., Rita Cruise O'Brien edited volume
 

"The Political Economy of Underdevelopment: Dependence in Senegal". Working
 

with the political officer of the U.S. Embassy, Mr. David Rawson, I had
 

access to various political reports and memos.
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I had discussions with various AID consultants including Director
 

David Shear, the Program Officer, Mr, Donald Brown, Professor Sheldon
 

Gellar, Mr. Axel Magnuson. I had frequent discussions with Mr. Rawson.
 

While I traveled for a short time outside of Dakar, I could not and did
 

1ot see a large part of Senegal. 1 did visit AiD projects but not those
 

of the joint assessment. I am no more an expert on Senegal than I was
 

although I have learned a great deal. 

I benefitted from open and extremely useful discussions with the 

afore-mentioned persons and others. I wish to convey my deep appreciation 

to all those who took the titne and trouble to meet with me and to share 

their insights into U.S. programs and policiec in Senegal and Senegal 

its.if. I am grateful for the opportunity to have come to Senegal an4 to 

have participated in the joint evaluation effort. 

I will remark in the text of my report on the unusual AID effort in
 

Sengal. it is unusual in that from the Director dowl Lhel'.e is a strog 

conmitment to monitoring and to continuously reevaluating policies, 

programs, and projects. It is a very selfconscious attempt to mobilize 

resources and to frankly try to understand difficulties in the exploration 

of solutions. Thus the AID programs in Senegal, both for what they are
 

and for the attempt to analyze the aid undertaking, will be important
 

benchmarks in our attempt to understand USAID and aid in the developing
 

countries.
 

Finally, I have not restated obvio,,s facts concerning the Senegalese
 

economy. There was little point in recapitulating what others have said 

where that could be avoided.
 



Outline of ReEort
 

1) 	Why aid Senegal: are the U.S. goals clear and established? Are
 

they consistent with wider goals?
 

2) 	How aid Senegal: are the instruments, projects and programs for
 

aid consistent with wider goals? What are the implications of the
 

fr:ai.work ,hosc-n for aid? 

3) 	Has the joint assessment process furthered the clarification for
 

1) and 2)?
 



I) WHY AID SENEGAL?
 

Considered by itself, Senegal can be thought of as a mi4dle rank
 

African country, both in terms of its development and for its interest
 

to the U.S. Senegal's level of development is bifurcated. That is,
 

there is a highly trained elite, a relatively sophisticated civil service
 

in Dakar, an advanced metropolitan development in Dakar, a relatively
 

sophisticated military. The country has African and Third World visibi

liLy becauise of its leader, Senghor, and the place of Dakar as a West
 

African, Atlantic, and to some extent international center. But these
 

l',aLLII-VH all rust on a weak base. The country does not have a sound
 

incipient industrial base; it has an extremely weak agrarian base compared
 

coml)ared to Kenya, Zimbabwe, Ivory Coast and its potential is weak compared
 

even to Uganda's.
 

Senegal is not a place of major known resources like Nigeria, Zambia,
 

or Zaire. It is not thought to be a place of major potential resources
 

that are untapped like Angola. Its major export, groundnuts, is one that
 

can be substituted by a number of other commodities from which oil may be
 

made. Senegal falls on the low end of the population size spectrum in
 

Africa.
 

Black Africa had not been defined by U.S. policy makers as being a
 

place of strategic importance in terms of military balance or even in terms
 

of resources, with the possible exception of Southern Africa.(l)
 

With the collapse of the Shah's regime in Iran, and Soviet intervention
 

in Ethiopia, fears about access to Persian Gulf oil have risen markedly.
 

Thus negotiations for bases in Kenya and Somalia have taken place. Still,
 

V.S. interests in Africa, and especially in West Africa, have not been
 

defined in strategic terms except for continued access to Nigerian oil.
 

Av'tss to lakar as a port and for possible air/military .s( is c:onven

jent; it is not essential. That is, one would not, at least should not, 

(!) S.. llry Iirno "U.S. Foreign Policy in a Changing Africa", Political 
:;,'i,.m,',. Qii'tily, Spring, 19/8. 
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structure U.S. aid prograws ai-ouitd buli acces or any PI-.-SLI111d strategic

'needs. Where U.. (111C hu some runiing bases asthe S dot , tiues by in 

Ethiopia (Kagnew), the 11hi I ppi nes', it oiten runs across he purposes of 

deve.pliwnt assistaniMcV.. Whi IL' 0.S. Ipolicy Lto have a,.,' to transport 
7-LI~ ~ I I ulsi,:i
 

And communications'/i senegal, this has not been a defining purpose of 

USAID and I would strongly argue that it should not become so. I could 

envision this arising as niore of an issue than it has b- "<. 

Al ter a period where U.S. ioreigui policy in Africa easod to be derived 

ois and klia.-ed oniji :i 

than glubalist ones, IhL! pi1dulul Ias.. swung back. After thu revolution 

from Sovi ,t;-IJS reuiat.im was on ro) i p r.flwtciiJves rather 

in Iran, growing conevrol withl U.S. security positions in the Gulf and 

Indian Ocean, Cuban ahd Soviet inturvention in Angola and Lhe Horn of I.
 

Africa, and Soviet intervention in Afghanistan, high Level U.S. policy
 

,j " makers have put the Soviet threat center- stage. So far, this has not led 

to a change i.n U.S.-South African policies nor has it led to viewing U.S.'' 

*" bilateral relations with African countries largely as a function of U.S.
,Soviet competition. But this could happen and we could see e 

pol icies in the I-lorn, Angola, and Southern Africa. (I)
 

WLsis Afri ca is not, iti rt.Ly removed from military uonl ict and compe

" 
iLihol . S ,'.h11 '- lf iccl ai r.ad v goLS U in Chad and par .'s.of Mau ritania. 

i.ibya , Mnrocco and Aigc, ria all have stated J1LCtrets LULIudclaims in the 

We.,Liu.1' Sahiara aid Sudan areas. Suuth Of SUeiigal , tUo, liV countries of 

. -" lOLenL[stabi ity. the possibilitics for disordtor within andI Thus 

between stats exist, Wherever coriflict: b(-Lwelo sc:aLUs uxists, or the 

breakdown of order within a sLa,tLe comes about, Che potential for great 

power' conflicL in Africa becomes larger. Iven where the powers do not 

'I,. ,.i. . . '1d /e "'Irad i1Ai oia " inoii.irts t 1lu r .;ti:raLegit;* c'tul , they 1i' 'l uctantl to 

soeiew poilitical a IigjLiunLs aris., 

*t.f+7;,; . ' " - . . $1 

)V t.11L'!;enY 5ient.l. "P>ersi)ct. i.Ve oil Soviet interLvention in Africa".
 
' - . itiLi c~a-lC Si c .., Jpr ing,
" , t i, Quart 1980 

, , '
 ;7:'. .4 :,,.- ,,' 

I)!"I
--"I,' L; i , ' ; , 

7 :' 1.. .. . I .( •': , I , 

I 
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SSenegal's present rk L3C a' w th i Ls neighbors are not hgl o 

11L c t 1. LtI .tunhaippy w i Ai, I h ti mb i ,ovvr smug rg...,-lut onl y iif th 

' 
Casamance became al area o f 4.\lrer tensiion and demands for autonomy rose 

would Senegal's southern borders and its burders with Gambia become uneasY. 

At present, discusions with Mal i and Mauritania over regional development,
especially 	water development, have been.for the most part cooperative, 

not conflicual. Water is, Of Cours.,LtLhe. l ife-biood of the Sahelian 

countries and thus cooperative developinent cannot be taken for granted. 

Relations between Sudan, Ethiopia and Egypt have an underlying tension 

be,aus u Of tIiv- inp-,i r ti ailt, o I I Iic N i I I i. t )ein. Why ii rt Iiti oishilps lec lm 

tense between Ethiopia and Egypt over the Soviet role in Africa or between
 

Sudan av Egypt over Israli-Arab questions, 'all parties know that.water
 

S' ... ..	 is a tremenddus weapon.; And real issues of control of water itself impact 

on wider concerns. Similarly, the potential for conflict between Senegal, 

Mali, Mauritania, and Gambia exists. Such conflict, if it were to arise,
 

is not likely to lead to great power involvement but that possibility
 

0always exists.
 

:!i::". •Nor s it I.i k y thiat mi grat ion fl ows between Sahue Iian cuutr ies, 

especially into Senega.l Iron its neighbors, would lead to extreme tensions 

that could uot:be contained. Ai.roady, Senegal has absorbed significant 

numbers of people from Guinea: tissau and from Mauritania and tcraditional 

, 	 patterns of migration continue across borders. But again, either severe 

drought or disorder in one Sahlian country can impact on another. Thus 

while Senegal has nte0 tiadte severe tensions that exist in the Horn of 

.Africa.or 	between Zaire 'and Angola, or between Uganda, Kenya, and Tanzania, 

2:-: ' 	 it would be foolish not ,to try and think through potentialities for c
 
conflict between Senegal and neighboring states. These potentiali.Lies
 

have more to dowi h shairing oi reOULCeS and ilows of people than with 

differences ,hat may arise over Ldeological or iriternational issues regard

ing Soviet presence in Africa or Egypt's role in the Middle East-issues on 

'2. which the Senegaiese have put their v'iews forward boldly. 

It is especially 	important to:consider the ramifications of inter-state
 

V .. 



oncooperation and conflict bcause the U.S. has put so much weight 

regional frameworks for devwlupment aid. Planning for aid is supposed to 

take place within recipient coutitries'regional frameworks (CILSS) and 

within donor multilateral trameworks for the region (Club du Sahel) and 

within AID through Sahel Devwlopment. Also, projects for Senegal's deve

lopment will focus he.' l y oii waLtitr development in the Senegal and Gambia 

River Basins and through Ltgional organizations to deal with those efforts. 

To go a step fartber, West All 'Jxi has prol iferated regional organizations 

for finance and development. Some of them are traditional Francophone
 

African orgailizat im s Im t I.i.I1 , .*ill, urreity arid fi:iance. But ECOWAS, 

as a new organization bringing togtether French and English speaking states 

and dominated by Nigeria, rai:s. imuportaiat questions for thinking about 

Sahelian devehplpnent 

In economic terms, Nigeria wili provide major uiarkets for foodstuffs 

from other African countries if they Can produce and transport at world 

prices to that market. Senegal does not have a comparative advantage 

against Ivory Coast and others for the Nigerian market though Nigeria, 

once a groundnut expurter,_,s likely t be a significant importer. Without 

getting into dtails -it tiadt,, lit -u sti,,1, "s whether Sahelian development 

institutions can be illadt, con.s:,tet wiLhi wider West African and African 

elves. Tlhe .ll wct I:loul,' , .,; lor ftuod st.l f-suliiciency 

face irmore the problem tli inltti ,l,ll CcOLt Lry'S dcvires to be secure and not 

reliant On each oLher Jh.i ttLh. It. 1') I i(ctb betwven CILSS and ECOWAS 

in t ert.Sts. Thus , b r i ku- ,it. i ;c.poi t:,it io! ,rids withia Senegal link 

the country internally rather than took to liinks with Hal i for trade. But 
Sahelian countries do not, Iha-si cal ly, have c(omplementary economies. 

uigcia is going t, ,nOrit itIL tO be a much more important country for 

the U.S., and so is Zn if : ati 7.Xinhahwe, than the Sahel countries put 

togettier. But agaii, Lili dLiOLS IUhave mtuch implicaLion tor U.S. develop

ment and aid effo.rts ii, ti. Sanel which d,) not fundamentally rest on major 

po lit. iubl interetsL, fliw ,li .I Olw's. 

The real questiul tor Lilt -elabtration of U.S. programs in Senegal 

sense within Senegal withhas to do with how to rat iaal i /.0 what makes 

Best Available 
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gan ithtr,
.0 It -g notb Wh.' alose 

.!. . ..._14 i i :!: ?: : : .. . . . ' .. .a. ' ' 

,did t a transfuion of food aid becausetcughse evelipnsWnth wthinU Q 

' "' Ua[d ur india, Ocean needs Aid to Somnalia is igiatrdi nthrouat it ry 

' :' 'tr f . eg havl l furo .1I1k , Iw u nI adh Zlilb w ,It. cyle 
es in... S"ad dit hard been hoed for. 

~~.t d bedne onrasfusindof oo e one~wtathtibasisof~f st al..
 
iniT Arahv nw ai newprograms foSo...alia. K ya ATthus the moblizatiun of 


.Itis hard enough to organize and implement aid through bilatera
 

Sorams. Aid through nterntsonal consortiaraise their own dficulti 

iconcerning the aims and interests of different donorsand the.oordinatin 

....of projets he r ab e talk about eoordinati nofaid throuh thle Club 

there,appears to be relatively littLe coordination between aid 'missions"

iha ll.p


. in Senegal. The Jind ofoiiases complains the donorsstia 

i:. ;and don't know What eaech other are doing. USAIl) officials at project and::
 
sense of French and other efforts.
S program level do not seemto ave a good 

anm.nernaLoual consorniuwere pul
.. progr..If togethe her d lies "on 


,n .t would be likely to alL L" a concerted way on questions of balance of 

payment and rsurreL its. The Fench are, of course, k y here. The : 

KS.IMF ready put stringent conditions on aid to certain C 'ii.;a andBank have 


But one suld nothave
 ..... acountries including Turkey, Zairu, andTzania. 


the view that a country's internial duveLopment policies are- truly hostage..i
 
to such "receiverships"tb r imorea issues can be affected, especially
 

'a IM andBankhavealanky autstrinetrcnictions on.aid.to.certain:,,
 
, ia t e n Regimesa tay.eve fall over this issue, eg. Busia's in Ghana.
.devaluation. ..lnA!: .t.. .. 'i i','n Buti',,t,'ougna ' ""nn al.corisi AI'.iffEL*C* *'J** ii~in


7 N porh more effienentfrS
ft asineonanhaL htIas become less corrupt -a a;i .) i : : : 
" trheiew hat -bike aI dev...ronriwyons ,, are. truly host'.age.. would bne ac..nry.- a ntL rn;Il lopment polci, 
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'devaluatiogn ! ,is i~c :sfInIot at sLue . Already, hI rg. iusluencCi 
ts6 ::~ 

qS.,' -.. . 

be broug lit 

to bear 

project 
co. 

on Senegaluse trade 1 I1 v I amneVl W thin a nreal dimi tbon 

,way a gncies 'work on 

basis makes it seeit ltss oikulythaL project ahdwill berowell 
srdipenatedo Ieshru d keep working towards that goal. Theoly 

.....,should 

way to do that is to have program. fficers down to technical level man- -

gers, agronromists, etc. met and discuss joint problems. " strong effort 

be made to do this. It is moreL ,important than having aid directors 

meet in Paris or N.ou ,with oots ide CIIILI IconsI btn. In the' end., projects 

-. , are implemented oil Ole ground and 

who coordinate their acLitiiVS. 

it ust be lei agents of ilituplmentation 

j~2.:'. ndThere is, of course, 
and their evaluation and 

always Iau..................ic 

tIL iwacropOici.s.. a.donur hopes to 
projects 

affect a nd 

:' 

implement. Since other donor agencies' projects impinge on macropolicies, 

the need for cqordination again arises, not mereltyfor consistency of 

projects. This has been recognize .by the Club-CILSS framework. The 
:'structure for thinking , 11)ULCOcoo,'natlon is' in place.: How to make it work: 

"is another matter. The di fficlties here are practical, not conceptual. 

French as;sisLince. Mu!, L 1001 very 'arge in USAID Oliiiking for the 
reasons given above with respec, to coordination. But French aid also 

:~. " ' 

impacts on U.S. iid in other significant ways. To some extent, the French 

presence in SeneganI and in the Sahel as a whole lessens some important 

problems associatLed with a,,growi.g AID presence. All) missions always have 

a potential to provoke nationalist feelings mong an elite. The elite 

knows it is being ha~iled o&ut - espec ialy :in Senegal , which has both a 

sophi s ti c,ated I ti, L a hI-Id.Igi ned for ai to main t ain its governmental 

structuro, A" 4 s coipi tc'l. ti .111. On eXtrna I sourCes Vor development 

funds. The Freiicli make Lie direct input into budget: although PL 480 funds 

do.this tOo iMF, ..ank, and CI'lr- intervenLions mak, the U.S. presence 

less saLient. Thre st i [ is a probleniin CIhe. way tlha: U.S. officials live 
-mllilreLO reL rlI IiU'l ll alori y IL, L V 

' (iu Lh...t til Sa noga Ic'w Li' I") 



) es 	 ions _.the:_ 

'"'"I, q-o 	 ii 
''"more salient: when the. aid, proam ar ra~l based. But the,,main point 

here is that should' U.S. a id I ee18 be increased, either through multi

lateal.o~.l~iterl cannlsthe'conh.rprdUctive aspects of.~large

preenc,.wichwas so' evidiUlt inl India' and s'outheas t Asian countries is 
not lik'y, tobe' felt here. 

',TheFrench presence is a.Lso relevant othesecurity situation in 

Senegal and West Africa. 'ifatpresence inmi I itary terms is now removed 

Mai ir ital I( o iil:iif ru lll 	 L lIii l "ad. I.'t i 1, 1t lI- I(1 1)1. import .vory C o a st 

and Senegal. Nor lhave Lhec lreCUll decided' LO lessen theirreConomic comit

ments in the Sahiel or other parts of West and Centra Africa. Indeed, 

t'>.they have been assertivu m i litarily and economically in Zaire. But it 

remains to be sCeU just what. the l1or1i Of L'.h F ,nch prt'seuce ,witl be.after 

generational change takes place in leadership in Senegal and the Ivory 

Coast. Whether the political climate ii irance' wi Iontinue to favor a 

French military and civil service presence and a large, overt technical 

. presence, remains to be seen. Whether the French will continue to want 

"his exposure cannot be Laken for granted athoughit is likely to continue. 

' ... There is a debate within the French government on the best way to extend 

' ' 	 French political and uconomic infLuence in Africa or even whether Africa
 

should continue to be a place o' major Crench focus.
 
A' 	 ' 

While' Senegal does not loom large in U.S. security definitions either
 

in terms of access to resources or in terms of military concerns, the 

lessening of French presetce would focus those questions more sharply. So 

'" ' far, the argumcnLto r warm rel.ations with Senegal has been put in other 

' '.... ' -political torihs. These rerns are: Senega has been 'a strong resistor of 

Ss ion in Al' r i ta . Wh ie iL lis taken ios it i o1s on new interna

tional. economic order neotlations that tlc U.S. does not find congenial, 
' .Yt 	 a Ior b perc ived a for moderation and coopera1)y, , 	 dashas,i I-gen -n 	 oree 

,hL.i .Son w i. , h U.. . ini AI r i,,• 

Sen'ga ha 	s ,•ii-,tr i t, good huluman r'ights record domestically with ' 'p'ii-' . :,	 iv 

4" 	 .". : "I " ...":. 
 :. 'i " ".-
 ., .
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respect to political prisoners, and civil liberties. It has perhaps the
 

freest press in Africa; it has been outspoken in condemning human rights
 

violations elsewhere in Africa. It has allowed a more open electoral and
 

party process than most. Africani countries. 

Thus in term.; of political relations, an argument can be made for an 

aid program but not necussarily for a massive program. Senegal is not 

Egypt. Norit'ji eVetL Kenya political 'y and economically speaking. One 

could, before coming to coonomic and development issues, add other points 

that make Senegal an inturusling counLry. it is tied into Arab and Islamic 

countries through its own widt.sprUad Islamic networks; it has been a country 

of greater importance in French speaking countries an d in Africa thae its 

economic base would portend. It is a country worth being on good terms with 

and having an aid program to support those relations. There is, of course, 

no guarantee that aid programs and assistance do support political relations. 

They can have negative effects either by their size and impact which gets 

resented or tLhey cazi fail onl the ground and disappoint; or they can get one 

intimately involved with a particular regime or even faction and this creates 

difficulties when regimes change or factions lose. This point has some force 

since all agree that Senegal is at a point of transition in its internal 

governance. 

Since [ believe that the justificati.on [or aid to Senegal is largely 

developmental, I have some reservations about the idea that U.S. aid'ough. 

necessarily obtain high visibility for programs which benefit the rural popu

lation. Of course, it is natural to want credit if one does well. One must 

accept the blame for Litilzru too. But it is better to do weLl in Senegal 

than to hinve high visibility. If programs work, both elites and non-elites 

will know about them. People do not love one for one's aid in any case. 

We (u no i. ha ye t) wiii lit 'int. ; l iidmireni; ,i 1 t 'licSelLt.a tse', happ ily. Thus 

the only just ification [or visibility is to show programs to visiting Congress

men and most or thosc' ili not be too keen to go te Eastern Senegal or Bakel. 

Let mie retufhnLu :o a be itzig in a per iod of transition. Can U.S. aid 

of any kind be an iinport.,lt eltment for stability in the period of transition? 

Assume that we would ii.ke t.o see a system perhaps more open to competitive
 

http:justificati.on
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party politics (would we?) but one where there is continuity of regime.
 

At least we can safely assume that neither a radical Islamic regime nor a
 

pro-Soviet regime would be in the U.S. interest. Whether or not a regime
 

that might define itself even in Mazxist-Leninist terms a la Congo-Brazza

ville or Mozambique or sometimes Benin would matter much for the U.S.A.
 

is also debatable but there is no reason for the U.S. to do anything to
 

further such possibilities. We have to assess these possibilities and then
 

ask what U.S. aid and AID's impact would be on them.
 

2) THE POLITICAL IMPLICATIONS OF U.S. AID
 

U.S. PL 480 assistance will ease balance of payments and recurrent 

revenue constraints. U.S. cooperation land mobilization of international 

aid will work to do this too. This kind of aid, largely from French sources 

in the past which have provided critical direct transfers to Senegal's 

recurrent budgets, has bailed out the regime. Indeed, neither the mainte

naiwe Of this regime nor the development of Dakar as we know it would have 

been possible without such transfers. The productive base in Senegal, all 

agree, has been stagnating if not running down. Only these transfusions 

have allowed the wolf tc be kept from the door. In this sense, aid would 

continue to be critical in a transition. 

Senegal has very constrained options. a reace it has high debt 


payment, a desperate liquidity situation, relies on external sources for
 

most'public investment, aid and technical assistance allow the system to
 

go on. At one level of generality then, the transfusions are a critical
 

element in a transition. But in other senses, or at other levels of gener

ality, U.S. aid cannot be an element, or at least a deliberately wielded
 

element, in any transition. First, projects have too long a period of
 

gestation before they can raise productivity, ease food production problems,
 

etc. Even the immediate'action components of the OMVS program in its first
 

phase would not change the economic picture fundamentally. The current AID
 

programs in the Casamance have not started. The ihealth projects, the Bakel
 

livestock and irrigated perimeters, and the cereals project can hardly be
 

thought of as being critical elements in a transitional period. It would
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take truly massive projects to make impacts of that kind, e.g., the building
 

of the Manantali Dam. But one should be careful not to leap to the conclu

sion that such projects either win one friend (the USSR and Aswan in Egypt)
 

or that even big projects have a predictable impact on the factional politics
 

of a country or on large scale contending social forces.
 

lI:rLhrmore, even blood transfusions usual ly postpone the date for a 

Massive aid to Turkey has helped a development terminally ill country. 


But it did not bring political stability to Turkey. Massive aid
process. 


Egypt has helped keep Sadat in power, but it guarantees no future. Of
to 


course, policy makers have bounded time horizons. But are these issues
 

U.S. aid that helps on foreign exchange, along with
really at stake here? 


other such aid, will buy more time. But time for what? This is a fair
 

as
question to raise in Senegal because if, I think, the case here is for
 

development aid and as an important experiment in the aid process, in mobi

lizing resources, and in evaluation, then the question of the direct and self

conscious impact on the politics of a transition need not be center stage.
 

U.S. aid will not be decisive in any case, certainly not project aid.
 

Nor is it clear that if aid were withdrawn this regime would fall.
 

there would be severe difficulties.
*lhV Llitu's standard of living would fall; 


But one should not conjure up a Senegal where revolutionary forces are
 

waiting at the gate and held off only by international transfers pluc French
 

troops.
 

I do not want, nor am I competent, to undertake an in-depth analysis
 

Over and over, the literature
of national and subnatinal politics in Senegal. 


tells us that Senegal's party politics is the politics of clans, machines,
 

factions, networks of -.ational and local notables,(l) Even those who do
 

not necessarily admire either the style or policies of this type of system(
2),
 

(1) For one account among many, see Donald Cruise O'Brien "The Ruling Class
 

and Peasantry in Senegal, in Rita Cruise O'Brien, The Political Economy
 

of Underdevelopment: Dependence in Senegal (Beverley Hills, 1979). 

analysis that argues machine politics can be functional in(2) For an 
Africa under certain conditions, see Henry Bienen "One party Politics 

in Africa" and "Parties and Ma-hines in Africa" in Henry Bienen, Parties
 

and Armies in Africa (New York, 1978).
 



- II 

admit that in Senegal it precluded bitter sectional, religious, and ethnic
 

Violence. (1) However, the politics of patrons and clients and of political
 

machines has a hard time flourishing in no growth economics. (What politics
 

does not?) Since the machine pays off in material benefits, if it has to
 

play 	zero-sum politics, it finds it hard to build support without 'xcluding
 

important segments. The trade-offs are severe politically.
 

Indeei, Senegal has godaway with it this long because some regions
 

have been neglected and because a traditional elite was in place in important
 

rural areas that did use non-material incentives and had a non-material base
 

of authority on its cwn turf. But this elite has been linked to the center
 

through client networks. The local notables now face pressures from their
 

own clients and they must respond to them, as the Grand Caliph of the Mouri

des has been responding by emphasizing peasant interests. And the national
 

government must continue to pay-off its own local clients.
 

If it cannot make these pay-offs, the networks decline. What then
 

happens? Dona] Cruise O'Brien raises the possibility of Mouride leaders
 

leading a peasant revolt. Others will have to assess this. More likely
 

it seems to me is that peasants and local leaders withdraw their support
 

and their products from the system. Since the elite could not maintain
 

itself without groundnuts exports, there would be changes at the center.
 

It 'c d, this loss o[ rural support is the most lireatenin,; po: shib lity for 

this regime. ior all the talk of lumpen proletariats and marginals in the
 

swelling informal sector in Dakar, the informal sector is not full of
 

revolutionary potential. It is hard to organize,very heterogenous by
 

occupation and ethnic origin. Nor do students and discontented civil serv

ants have much in common with its inhabitants. There is no reason to
 

believe that if surveys were done with recent migrants to Dakar, the results
 

would differ very much from surveys done in Lagos, Mexico City, Lima,
 

Nairobi and other large "cities. Migrants say overwhelmingly that they are
 

better off than they were and they expect their children to be better off
 

than they have been. (2) World Bank income data which shows many low
 

(1) Dw,l 4 Cruise O'Brien, op. cit. 

(2) 	For a major summary of data and analysis on migrants and formal sector
informal sector relations, see Joan Nelson, Access to Power (rinceton:
 
1979).
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incomes among the informal sector in Dakar, as low as even some rural
 

incomes, also shows a dispersion of income within the informal sector by
 

occupation with many incomes at formal sector worker levels, (1) and
 

does not, in any case, lead me to alter that conclusion.
 

This is not to say that rising prices in urban areas, especially food 

pri s, may not have severe political consequences. The Egyptiarls bac:ked 

down very quickly after riots in Cairo followed the removal of food 

subsidies. Riots in Monrovia were a harbinger of more sweeping changes. 

There seems to be common agreement that since 1974 Government has been 

shifting the tax burden in Senegal from rural to urban populations. There 

is more debate over whether or not urban standards of living have declined. 

Wage increases have gone along with a reduction in food subsidies. Colvin 

says that adjusted for prices, real minimum wages went up about ten per 

cent from 1970-1980.(2) However, not all urban dwellers fall within minimum 

wages. Most are outside of that structure. Informal sector workers usually 

feel a squeeze on the urban sector the most since they cannot protect 

themselves by bargaining for higher wages. If transfers from urban to rural
 

sectors really are going on in Senegal, and if real urban standards fall,
 

discontent will rise. But this is not necessarily expressed through effective
 

political organization, especially for informal sector workers.
 

own
Probably more is to be feared by a Senegalese Government from its 


employees and from smA1l businessmen than from the urban poor or even from
 
industrial
 

formal sector/uroan workers who operate in trade unions. It has been civil
 

servants who have really held African Governments to ransom. All Govern

ments find it hard to keep public employee wages down, especially military,
 

police, and essential service workers. The critical thing is not to expand
 

the size of this work force, advice the Senegalese Government has not taken
 

as it hopes to absorb educated people. Indeed, the proliferation of govern

ment agencies and structures owes as much to this need as to any statist
 

(1) World Bank, the Economic Trends and Prospects of Senegal, vol. 4.
 

(2) Lucie Colvin, "Private Initiatives in the Senegalese Economy". USAID
 
Consultant Report, Dakar, July 9-25, 1980.
 



- 13 

ideology in Senegal per se much less to any administrative or economic
 

rationality.
 

Small businessmen and medium sized traders have been ignored groups 

in many studies of African politics. They are people who have acquired
 

both political and economic resources. They have networks of contacts both
 

within urban areas and back to rural ones and in Senegal are tied into
 

Brotherhood organizations. They are highly leveraged and thus vulnerable
 

to credit restrictions. iMF policies of restraint hit them very hard.
 

Their potential for political action has to be assessed in specific contexts
 

but policies of credit constriction should be evaluated with them in mind.
 

No one can say with certainty that a squeeze on urban groups will not
 

provoke outbursts in Senegal. The role of police, gendarmerie, military
 

and French forces would then be extremely important. The conventional
 

widsom about the Senegalese armed forces is that they are relatively pro

fessional, dependable and non-interventionist. Professional and non

1III trVIltifli st *mr,. not necessarily highly correlated. l'rofes;it;nal armit-s 

do inter ene scmetimes in the vcry name of professionalism. Their propensity
 

for intervention depends more on their own internal dynamics and their
 

relationships with social classes and ethnic groups than on their profes

sional abilities per se.
 

There seems to be some parallels between Kenya and Senegal in that the
 

security forces have remained available for use by political leaders and
 

have not heavily involved themselves in domestic political decision-making.
 

Moreover, the civil service, while not necessarily production oriented
 

(less so in Senegal than in Kenya),does seem to be efficient in the sense
 

chat it establishes controls in society. And the civil service has a vested
 

interest in continuing a political system from which it has benefiLted.
 

lht Kenyani model is a transition to a leadership recruited from the c:lose
 

followers of the Grand Old Man and which rests on continued functioning of
 

civil service and security forces. The Kenyan elite was and is probably
 

more internally riven by ethnic and regional splits than the Senegalese.
 

But Kenya has a more buoyant economy and has delivered more services to
 

the rural areas and got mcre production out of them than Senegal. There
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is more of 	an entrepreneurial class in both rural and urban areas. Nor
 
stropg.


is there a/tradigional elite in most places in rural Kenya. No comparisons
 

could be neat in making predictions about a transition.
 

The real question for the transition may be less that of order
 

in the urban areas, as long as the security forces hold, than the matter
 

of rural discontent. Rural discontent has been hard to channel into radical
 

organizations for change. True in Mau Mau in Kenya in the 1950's, in
 

Zaire in Kwilu and in the Eastern Congo in the 1960's, in Nigeria in the
 

Agbekoya movements of 1968-69 in some Yoruba areas, there have emerged
 

significantpeasant movements or peasant based movements. But it has been
 

hard to sustain them and to translate them into national radical movements.
 

Typical ly they have a strong ethnic component even when they express class 

interests. In Senegal, strong peasant discontent, if channeled by marabouts
 

back to thc center, would be more likely to be a factor in internal elite
 

factional politics than it would be in altering the nature of a regime
 

As has been pointed out by insightful political analysis in the
 

Embassy, the Islamic Brotherhoods are themselves plit and leaders tend to
 

have circumscribed followings, with the exception of the Mourides. The
 

emergence of an Islamic rural based leader appealing to the country as a
 

wlolue seems small. wiether Cheikh Anta Diop, who is both of the system and
 

makes important challenges to it, could mobilize wide support for an
 

Islamic regime, and what that would mean here, others will have to evaluate.
 

For those who think that the maraboutic structure can be the channel
 

for radical change in Senegal it should be recalled that representing
 

puasant demands is one thing; commiting suicide is another. Could or would
 

the maraboutic structure carry out radical land changes in Senegal? Would
 

a Senegalese military, if it came to power, carry out Ethiopian-typo
 

revolutionary policies in the rural areas? There is no reason to believe so.
 

All in all, the judgement can be made that a regime not dissimilar
 

from Senghor's would remain. Aid transfers are likely to increase that
 

prospect but not to affect the make-up of the regime per se. That is, aid
 

in general and USAID programs specifically, will be irrelevant to the playing
 

out of factional politics in Senegal although they give a regime under severe
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constraints with few options a bit of breathing space and time. To ask
 

space and time for what? and c,,uld this type of regime bring about devel

opment in Senegal? are fair questions. But they must be coupled with 

another question: can a different regime, whether Islamic right or left, 

or secular left, change Senegal in terms of the goals espoused by USAID 

of increased standards of living, more equity, and especially providing 

for basic needs in rural areas? 

Senegal's "reformist" regime has not exactly had a good track records.
 

But neither has Tanzania's "innovative", and in some ways radical regime,
 

lessened rural-urban gaps or provided fcr increased productivity in either
 

rural or urban areas although it has delivered rural services, albeit on
 

a narrowing productive base. Mozambique's experiment is coming about face.
 

Angola's economy is a mess. Thus the peasant based, or self styled peasant
 

based, regimes have not much to show in Africa so far. Any regime in Senegal,
 

of whatever political stripe, would require external resources.
 

Whether a regime which labels itself Marxist Leninist or gets labeled
 

by us one way or another is much less significant than the policies it
 

tries to carry out and the resources it can mobilize . In Africa, policies
 

are somewhat independent of social forces. That is, at one level of general

ity, rceg imls have reaI space for their price, in)ves tmntnL, and devel-Ioprment
 

policies. Those policies are not derived from a class base or even from
 

an institutional one. There has been as much diversity in the social, and
 

economic policy outputs of military regimes as of civilian ones. What
 

regimes do, of course, is related to their ethnic, social class, and institu

tional bases and constituencies but not neatly so.
 

I am arguing that there was nothing ineluctable about disastrous policies
 

undertaken by Nkrumah or Mobutu. There was nothing ordained concerning
 

llouphouct's or Kenyatta's directions. What there was and is in all these
 

cases are heavy constraints; greater or weaker resource bases, both physical,
 

human and infrastructural, severe political consequences for any policies
 

undertaken because margins for error are small in most African countries.
 

But there is policy space. This means a number c' things for USAID in Senegal
 

-or elsewhere. First, policies do matter. Thus the ability to influence,
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persuade, either by contacts, by showing possibilities, by providing
 

resources for certain endeavors and by carrying out analyses which make
 

connections and reveal options is no irrelevant undertaking. That is,
 

it may not be irrelevant or need not be. Second, all politicians, whether
 

in khaki or mufti, in bubas or Paris suits, try to capture donors and their
 

resources and to use them for their purposes. And the politicians have
 

real advantages in this game. They know vastly more about their political
 

systems than the donors. They structure the interactions between donor
 

and themselves by stating who will be the intermediaries, by providing the
 

institutions through which funds are channeled. Even vast aid programs in 

Lgypt or India or Vietnam at various times faced these situations. Where 

tLhe regime is terribly weak, it can still capture donors and use them
 

through its very weakness. And the aid administrators in the field have 

their own worries and need to succeed in their own terms which sophisticated 

recipients realize. The consequences of this are that while aid may relax
 

cOlnstraiiLs, and buy Lime, and while it potentially can be signific:ant, 

more through the options it opens up than through the particular projects
 

it lay I:und, aid and assistance will always be used and manipulated by
 

those who are the recipients. The dialectic is always there.
 

In the case of Senegal, and before turning to the joint assessment it

self and the political implications of USAID projects and possible formats
 

for future AID relationships we can again note the following. 1) The
 

pussible. USAID enLe,:prises, both regional and multidonor proj.t, and 

nilt il;,Lelr;tl inst itultions, Club, CILSS, possible Consortium, Bank, OPEC 

funders, etc. Moreover, while USAID programs have grown in size, the U.S. 

operates in a' country where the former colonial power still wields tremendous 

It nc,,. o i;m lift' e.;lsi .r il IIl. .;,l i eui(.'lli.- ill :;tI ways k 's t1l; t po lil .,,;lI 

,I IfA1I) i:; less )11 iL.also means Lhat the: USA is nuL Lhn' majur ;ivtor. Oui 

balance, that fact and the multilateral nature of the relationships are a 

plus, not a minus, for exerting the kind of influence I have in mind. 2) 

The U.S. is not deeply plugged into the political system of Senegal. There
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are contacts at a high level between USAID officials and high level 

Senegalese political people and technicians. The Embassy has had good 

access. But it seems that unlike iNigeria, for example, where large
 

nt,tw()rs of ('l,.ta(L:; have beel l)uilt up be tween unofficial Americans and 

Nigerians in the U.S.A. and in Nigeria, through student-teacher relation

ships, more comhercial contact, the dialogue between Senegal and the U.S.A. 

is narrowly held. This means that we know less about Senegal, have fewer
 

points of contact with it (The Peace Corps component is an exception here, 

and I hope we are learning from the PCVs). Even officially, my guess is 

that our understanding of what "Senegal" wants is heavily structured by 

top level contacts between U.S. officials and a few Senegalese. And those 

Senegalese risk being seen as too close to donors. 

The best political reporting in the world from the Embassy, the
 

greatest sensitivity to political variables on the part of USAID officials,
 

cannot alter the fact that we relate to Senegal in a rather narrow way.
 

This puts a heavy burden for persuasion with regard to policy change on a 

few officials and on the programs and projects themselves. We do not have 

many points of entry to influence the political system. 



3. The Joint Assessment and Political Implications of AID Project
 

I do not want to review the overviews of economic analyses of the
 

Senegalese economy. Suffice it to say that there is general agreement
 

on the problems of the economy and the ccastraints it suffers under.
 

Most would agree that there is no conflict between raising productiv

ity in Senegal and providing for basic needs since the economy cannot
 

support extension of social services without increasing the productive
 

base. There is little quarrel with the idea that basic needs and
 

rural infrastructural development are complementary since marketing
 

problems, storage, transportation affect agricultural output. Different
 

people, marshalling specific data, employing various techniques, and
 

emphasizing individual factors will differ about whether the demand
 

for millet can be expanded or at what price rice can be grown in
 

Senegal or whether a particular health program can be adapted and made
 

more efficient. It is in the nature of operating under limited
 

knowledge with many interrelated and complicated variables, in a
 

society with regional variations and social heterogeneity, that good
 

analysts can have differing opinions. One of the strengths of AID's
 

pru;!ram in Senegal has been the very process of joint assessmunt which 

evaluates ongoing programs with a view to learning from them. It is 

absolutely essential that the difficulties in programs and projects
 

be faced squarely both for .the economic consequences and the political
 

01 t-;. 
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The joint assessment process is then an internal political process
 

and an excercise in political relations between the Senegalese and
 

We can and have learned about each other through the assessment
USAID. 


process. This is a plus. An assessment process and the continued
 

moKtoring of AID projects implies that specific projects can be 
turned
 

off or altered. This is a contribution made by the joint assessment
 

way of ceasing to support
process because it allows AID to have a 


unproductive projects and it tells the Senegalese that this can happen,
 

Indeed, it
with their participation in the analysis and conclusions. 


allows them to tell us that it should happen. Thus whatever the
 

content of the joint assessment, as an undertaking it was important,
 

beneficial in and of itself and for what it allows in the future.
 

for AID
The burden of my remarks above was to argue that the case 


for aid to get development in the
 to Senegal is essentially a case 


multilateral
context of a friendly country and in the context of a 


effort to alter the trends in a region of Africa, the Sahel. 
All agree
 

no quick fix in Senegal or in the Sahel for altering
that there is 


trends of environmental degradation; population pressure 
on resources;
 

stainant or decling productivity; lack of diversification of the
 

Some of the goals desired are, in the
 economy; rural-urban dualism. 


short run, competing. A policy for food selfsufficiency in Senegal
 

may make it less easy to work for food selsufficiency in the 
wider
 

Sahelian context, depending on transportation priorities and
 

development of local and regional comparative advantages 
vis-a-vis
 

The desire to be more selfsufficient in food
neighboring countries. 

lessen
 

time, to lessen food imports and thus/toreign exchange
may work, over 




constraints. But an immediate empha i. on exports might in the short 

run help balance of payments event more. Exports to Nigeria, in an 

ECOWAS context, may move Senegal away from cloaer Sahelian integration.
 

These examples could be proliferatcd. The desire to lesson vulnerab

ility to food shortages makes 5enegal vulnerable to donors. The
 

desire to produce more millet pmay have environmental consequence. And 

so on.
 

Trade offs in Senegal are sharp because the country is poor and the
 

constraints are severe. Things cannot be done all at once and there
 

are too many noncomplementary aspects of Senegalese development. There
 

are many structural imbalances. It is temping to think that in poor 

countries, if we can only find good projects - that is projects that make 

sense in terms of social and individual profitability, we are in
 

business. Life is not so simple. 

For example, it may make good sense to eplore the Casamance as an 

area of development potential and one that has been relatively neglec.ted. 

It may appear that both growth and equity can be maximized. But the 

Casamance is a region with uneasy relations to the Senegalese Government. 

No where in the documents I have read on the Casamance Regional Develop

ment Project is the political aspect of Casainance to Senegal explored. (I) 

Because the Casamance projects have not been far enough along, they 

have not been part ot the joint assessment. Another example: In the 

OHVS PID, it is suggested that new perimeters will displace a certain 

I) 	I may nut have full. dCmi:ik ,ttirion. £ am referring largely to the 

Action Memo to the AtV. Admiu;m;trator of July 27, 1978 and Volume III 

of the Casumance Rcgiunal. Development Project. 
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number of flood recession or rainfed cultivators who 
will be offered
 

the irrigated perimeters as compensation. "The same 
a share in 

also become resource for other elements of the
perimeters will 	 a 

to land, since all
 
population who traditionally have less access 


social levels will be invited to participate on an 
equal basis."(1)
 

to make
 
How does AID guarantee that? What leverage does it hajve 

sure who will be offered a shore in irrigated perimeters. 
!Does it 

know so much about the nature of caste relationships in thp 
Fleuve 

offered a share? If so, it 
that it can determine what groups will be 

will be able to cut into critical social structural areas in a way 

not 	frequently accomplished by outsiders in Africa.
 

development of civil servicePerhaps Al) is counting on the I 

structures which undermine traditional authorities and would be 

available for egalitarian allocations. Colvin points out that
 

Conseils Ruraux are given responsibility for land allocatin 
and that
 

village chiefs and their relatives are ineligible for membbrship. 
She
 

says that the traditional lines of authority at the village level 
are
 

The weak councils are dominated
negated by the Conseils Ruraux system. 


by the sous-prefect who is appointed by the Ministry of Interior. 

the
1f) 	P.52 of Draft PID, June 20, 1980. The july 1980 PID for 


OMVS makes very few changes.
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Ui)
 

AID 	is
 
There are also cooperatives involved in the 

rural areas. 


convinced that cooperative reform "will play a fundamental 
role
 

in guaranteeing that the farmer receives his full 
share of the 

benefits to be derived from the new, higher farmgate 
prices." (2) This 

see 
is very important because USAID/Senegal has 

a stated concetn to 


that increased production brings a maximum return 
to small farmers and
 

to the poorest of the rural poor. (3)
 

of
 
The putting in place/a new civil service structure 

does not
 

guarantee either that traditional authorities will be 
undermined or
 

that civil servants will act either for production 
or equality, much
 

We have many examples in Africa of general administrator$
 loss for both. 


and agricultural extension workers getting captured 
by better off farmers.
 

Cooperatives too have usually been controlled by better off~farmers.
 

This happened even in Ujamaa Villages in Tanzania.(4)
 

I am not suggesting that in Senegal civil servants 
cannot be agents 

of social change and equitable development. 
I am suggesting that this 

the case any more than cooperatives will ipso
will nt necessarily be 

facto fulfill those roles. 

The concern for egalitarian development is again 
stated'in the 

OWIS PID. 

1. 	Colvin, op.cit. p. 11
 

2. 	AID, Senegal Country Development Strategy 
Statement, FY82, January
 

1980, p.28 .
 

3. 	Ibid. p.21
 

See the work of Goran Hyden on Kenya's Cooperatives 
and the work
 

4. 

of Dean McGowan on Tanzania's Ujamaa villages.
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This document recognizes that with the introduction of 
irrigated
 

to her private fields, "Ways ,to correct
plots, a woman may lose access 


Not a very strong statement. If
 
this situation are being examined." 


you set a process forward which raises the value 
of land and commercial

izes it, disurpting either traditibnal caste or sex defined 
rights to
 

land use, you have changed fundamental parameters. One should not
 

a process that can be controlled
 fool onself into thinking that this is 


down the line by outside agencies, whatever legal stipulatipns 
they
 

am not suggesting that all improvements or
 impose in the short run. I 


rise in land values work to the disadvantage of already 
relatively
 

Sometimes

disadvantaged groups, be they women or low origin groups. 


they contrary takes place.
 

A great deal of status reversal took place in Africa 
when missionaries
 

brought education to low social status groups or when roads or access 
to
 

This process frequently
to relatively disadvantaged areas. 
resources came 


took place not through deliberate colonial manipulation but through 

The
 
investments, education, and developments that had unforeseen 

impacts. 


latent consequences of development were more significant for ethnic 

relationships between groups in the Congo or in Uganda 
than the conscious
 

did use divide and rule tactics or
 Or, when the colonial regime
ones. 


recruited militaries from marginal ethnic and economic 
groups, it could
 

hardly know what it was setting lose in Uganda.
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We can doubt whether excellent predictions can be made about the
 

impacts that projects have on social mobility and on power relation

ships without knowing a very great amount about the indigenous
 

social structures as well as actual economic outcomes which Will
 

occur.
 

The PID for the OMVS is nartially sensitive to the issues raised.
 

It takes up the possible erosion of local institutions under the
 

impact of outside agencies and the poscibility that accumulation of
 

land will create sharecroppers or wage laborers. Indeed, some
 

,raditional institutions prove highly flexible and capture new
 

resources brought to them by outside agencies be they missionaries,
 

The Baganda chiefs did so
colonial administrators or aid'donors. 


0.) The critical variables are the
 as did chiefs in Sierra Leone,
(


nature of organization in the traditional structures, the values of
 

local belief systems, and the interactions between outsiders and
 

locals, and the resources being exchanged.
 

Venema, in the Wolof of Saloum, argues that government organizations
 

in Senegal that have been concernedwith increasing agricultural product

ivity have insufficient knowledge of the fragmentation of domestic
 

and aristocratic
units or the hierarchy'of local power networs 

cultural patterns. This is consistent with Lituations elsewhere in
 

no reason to expect, a priori, that civil servants will.
Africa. There is 


be sensitive to local political factors or know much about them.
 

1) See David Apter, The Political Kingdom in Uganda (Princeton: 196 ); 

Martin Kilson; Political Change in a West African State: TheCase 

of Sierra Leone (Cambridge: 196 ) 
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Whatever the intervention of civil servants for egalitarian
 

development in rural areas, it maybe that agricultural productivity
 

is not going to rise without social differentiation 
on the land and
 

This process has gone on
 an intensification of class differences. 


a great deal of the worl4 but the amount of social 
differentia

in 


to absorb
 
tion on the land varies anq the ability of urban 

areas 


those who lose from the rurpl arpas or the ability of off-farm
 

rural employiant to absorb them varies too.
 

can be fairly asked why not more of an attempt 
was made to
 

It 

come to grips with these questions raised in the 
context of the 

OMVS where they are very critical from the experiences of the 

Bakel Small Perimeters Projects.
 

The experience of Bakel is used to make estimates 
about operating
 

costs but not social structural change or political-administrative
 

relations, except by inference in some of the concerns with private 

sector-administrative agency relations.
 

The first stated conclusion in the
 
This is an important point. 


Joint Assessment's Final Report reads: "In 
difficult environments
 

in Senegal, all projects are protypic and should 
be explicity
 

as 


This means that an emphasis must be placed on data
 recognized as such. 


collection and analysis so that a project may 
be carefully monitored
 

and conclusions drawn from project experience."
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If we turn to the Annexes of the Joint Assessment we find
Agroed. 


a frank appraisal of the Bakel irrigated perimeters and integrated
 

crop prodi.'ction projects. 

on the impact of technology on loctalBut no monitoring system 

Recommendation 5 calls
social and economic networka was in place. 


for one to be out in place. (p.2.1.
7 .) The comments on Sociogical
 

Aspects (p.2.1. 14 .) are very sparse but presumably provided the ba.e
 

for the confidence which the OMVS PID faces social concerns. 
More
 

17).
-
is available on institutional analyses (p.2.l.
16


If a monitoring and reevaluation system is going to be useful,
 

then what we learn from Bakel must be plugged into OMVS new projects.
 

The OMVS PID is put forward
Of course, the timing is difficult. 


when the Joint Assessment Bakel evaluation team is in the field 
and
 

the ENEA team is carrying out their beneficiary survey. Since the
 

social structural impact data was not there to begin with, and 
time
 

for such data to be forthcoming was short, there was a built in problem.
 

If trade offs are severe and the point of pilot projects isto
 

learn about them by evaluation, not only must the evaluation 
be
 

do have should be reflected in new proposals. Was
 
full but what we 


it in the OMVS PID?
 

http:p.2.l.16
http:p.2.1.14


what
 

that/was lear-
A similar criLicism can be made about the ways 


ned concerning training and manpower difficulties, including
 

over or not, taken into
LhSe of SAED project staff wqs g~ossad 


account in the OMVS 	PID.
 

In the Annex A to that document, a number of severe d'fficul

%too At$ G&CP004 over, ths divQ6.400M# POOP&Od
OW6 pato
 

rural areas is a problem. The project proposes to deal with
 

it through institutional development and policy reform com

ponents. These are 	worthy programs. But given the incenti

vex in Senegal, it In a very Intractable problem, I do not
 

expect PIDs that propose programs to then state that the
 

programs cannot work because of an inability to direct skil

led people to rural 	areas, but the whole treating of manpo

in this and other documents seems overly
wer constraints I 

to be protectedoptimistic. How are private sector groups 


rIgainst resistance by the parastatals working in the OMVS7
 

Surely not by the stipulation of legal conditions in a PID(l),
 

This brings me to a fundamental problem, almost all AID and
 

the ability
other evaluations raise serious questions about 


provide useful services and
of Senegalese state 	structures to 


areas at reasonable costs.
inputs to the rural 


(1) See . 7 of Annex A, OMVS P,D. 
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received of these structures is that they
Indeed, the iMaige 


are inefficient, sometimes corrupt, and frequently stifle the
 

rural private initiatives that exist. Commentators do differ
 

much
 
as to how/private rural and urban trade, investment, and
 

in Senegal, but they sugentrepreneurial potential there is 


gest that there are trade and Investmant network tn rural
 was

onc7 


the belief that Regional Development
Senegal (1) There/ 


Agencies would operate more efficiently as they took over res-.
 

for directing agrieultural production from
 
ponsibilities 


central ministries. The joint assessment makes clear that this hope
 

longer shares it.
cannoL be sustained and USAID no 

are rarely


Nonetheless, fundamental political problems 


The Senegalese Government
solved by administrative reforms. 


abandon ONCAD when the opposition focuses on its cor
can 


It can respond to doi~or preruption and inefficiencies. 


It is much more difficult,
 sures for administrative reform. 


even granting the political will, to transform a civil ser

vice built for control and the transfer of resources to a
 

a civil service
political and administrative center into 


(1") Culvin, opcit. discusses this as does MartLn Klein In
 

case of Sine Sa
"Colonial Rule and Structural Change: The 


see Bakel Lives
loum," in O'Brien, opcit. pp. 65-99. Also 


tock Joint Assessment.
 
(2) Senegal, CDSS, op.cit. p. 27
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equity oriented.
that is production oriented or 


Africa proyides rather few examples of this
 
IUnfortunatelv, 


transformation.
 

political leadership commited to
 Even when there is 


creating "development administration" out of bureaucracy,
 

as 
in Tanzania, bureaucracy persists. African state enter

prises for trade, production and investment have invariably
 

been high cost and inefficient. Marketing boards have func

tioned to tax farmers in Africa much better than they have
 

increase agricultural productivity. Tn Tanz "
 
functioned to 


an

nia, the state bureaucracy itself is seen by the Left as 


the left of Nyerere. as well
But since those to
exploiter. 


as he and his colleagues, are so commited to state interven

tion and the emasculation of private capital in production and
 

trade, they have nothing to offer but the creation of "new
 

men" in the civil service by exhortation and negative rewards.
 

It is true that a strong regional or provincial civil serv!

can function better as a development mechanism .than a highce 


in Africa. The Kenyan provincial adminisly centralized one 


But it has also given productration was built for control. 


low cost inputs to farmers a high priority. Indeed,
tion and 


the Kenyan provincial administration has been wary of rapid
 

Africanization of trade networks through li.censing and govern

a low cost,
ment intervention precisely because it feared that 
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a
albeit Asian dominated, trade network would be replaced by 


high cost Africanlized one and that farmers would suffer 
from
 

duce more efficient services remains 


high costs of inputs to them. 

Whether the creation of new agencies in Senegal will pro

to be sen. A civil ser

vice does not operate in 	isolation from norms in the society
 

, Kenyan farmers have been effective
 as a whole. Furthermore 


central policy making and implementation
pressure groups on 


because there have been effective political links between
 

These links
districts, regions, and central political power. 


operate through party, ethnic groups and the civil service.
 

can he made to operate in Senegal too, so that

Perhaps they 


not merely rearranging deck chairs
administrative reform is 


on the Titanic. But this requires realignment and a different
 

the party operation
functioning of patron client networks and 


So far, reporin Senegal : not administrative reform alone. 


SAED and other FDAsmakes them appear unpopular, 
more
 

ting on 


decen
a deconcentration of central power than a real effort 

at 


tralization. (1)
 

the work of Sheldon Gellar on Rural Animation
(1) See 

E. Schumacher's work in bureaucracy and rural development
 

in Senegal raises serious questions too.
 



- 31-

Furthermore, at the heart of the system lies a contradiction net
 

easily overcome The Senegalese leadership requires political
 

support from rural areas. But this political support is based
 

on a network of local leaders who dc not wish to be adminifstra

tively reformed, or "modernized" or programmed out of existence.
 

These local notables may resist the ending of political res

traints on farmers just an eivil servants will reslst a dL

mantling of the state struetures whiah they operata and thfOUMh 

which they are rewarded. But USAID must ask itself if anything 

less than a 4ismantling of state structures or a truly radical 

reorginization of them will allow a more productive agriculture, 

It is a major step forward that Senegal appears commited to ru

ral development. Governments have a much harder time transla

ting thlir commitments in the rural areas into workable programs.
 

It is difficult to get resources out into the rural areas in a
 

contructive way. It is hard to find good projects because rural
 

development is a holsitic phenomenon.And, at every step, politi

cal questions of power-control of land, water, transportation,
 

external resources-intrude. The political will and political
 

.itrategies for development have to be constructed from within.
 

Nor will USAID,nor any outside donor have much social enginee

ring leverage on the reorganization of administrative and poli

tical networks. Even where AID has been much more massive than
 

it will be in Senegal, whether mobilized by/consortm or not,
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the ability or outsiders to restructure according to their
 

values and wishes has been very limited.
 

can rarely produce the results
Outsiders can intervene but they 


they want in intended ways. Dtffurents types of ATO proieta
 

tntervonand technical assistance allow for various kinds of 


Indeed, the larger the projects and the more concentration. 


ted they arc, the fewer the points ( intervention in the sys

tem although the interventionsmay have more weight.
 

owe
What 	occurs in the development process in Senegal will 


much 	more to internal political factors and to exogepous fac

tors 	than to directed interventions by outsiders. The exoge

factors include world prices for commodities that Senegal
nous 


must export and import. They include weather. Then there are
 

effect on,
semi-exogenous factors which USAID may have some 


e.g. 	 the amount of AID flows from OPEC countries or Eurone.
 

factors
 
internal social and demographic / donors will
There are also 


be able to Iter in the short run. Population growth will
not -.


not slow down appreciably within the time horizons of envisio

nt'd AID programs. Whatever projects are put in place, total
 

rural 	to urban migration will not slow down either. Rural in

simply cannot be raised across the board for enough peocomes 


vle to affect rural to urban migration although a sharp rise
 

in urban costs of living will have some impact. These internal
 

factors become parameters within which to work and tO plan.
 



Given the severe constraints In Senegal and given the limited
 

knowledge and abilities of all donors, USAID included, the
 

start of wisdom is to realize one's limited ability to affect
 

change. This need not be consi'dered a statement of despair.
 

Sinc ' IS poltical interests in Sqnegal are modest and limited,
 

the USAT.D programs can be thought of as development-oriented,
 

and protypical. It is important to leaen from themboth for
 

AID to Senegal and for the AID effort in poor countries with
 

lim~ted resource bases. Moreover, the attempt to mobilize in

ternational resources and to plan in an organized multilateral
 

way for both recipients and donors is a very important step
 

which needs support. This is true for the commitment to eva.

luation of programs in Senegal and the Sahel as a whole. In
 

situations where our knowledge is limited, constant .reevalu

tion is critical.
 

There are number of paths that AID can take in Senegal:
 

1) AID can continue with experimental/pilot projects that
 

also try to make an impact through raising productivity in
 

health and rural development areas.
 

2) The projects selected can be better related to the wider
 

economic transactions in society and their managerial costs
 

can be reduced, or at least this can be attempted. The joint
 

assessment suggests that projects can certainly be improved
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on more direct manageand also suggests that USAID might take 


rial roles.
 

two are not different in kin4. Nor would necessarily imply
One and 


per project or total
inexpensive projects in terms of cost 


scatcosts. It is also difficult to monitor a large number of 


tered projects or to influence the direction of many projects
 

if one becomes unhappy about them.
 

3) There is thus a tendency to want to move towards larger,
 

fewer programs because they are:
 

macro trends in Senegal ;
a) easier to relate to 


b) it is thought they have more visibility
 

c) they will .be more appropriate for consortia type funding
 

and also for group monitoring and evaluation.
 

d) it is thought that such programs give you policy leverage
 

so to its
vic-a-vis government because they may be critical 


include OMVS development
development needs. Such projects 


Casamance regional development, redesigned ; soil fertility
 

reconstruction in Sine Saloum.
 

one can still
lithin the larger projects, there is the view that 


hiold into a project mix. That is projects can still be pilot

can still be labor intensive and spread out.
protypical ; they 


They can still have a research component and can be adjusted
 

-hile they go on.
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3ut it is harder to keep large scale projects protypical. For
 

one thing, there is more pressure to see direct!output results
 

!ien large funds are at stake. This is more true rather than
 

less for multilateral donor programs. Thus there is also pres

-ure for more visible hardware and physical output results when
 

.ne moves to larger projects, There is pressure for more visibi

'ity. IThe matter of leverage over the recipient government is
 

two way street. The large donor commitment with heavy sunk
 

c:osts makes it more difficult to pull out or to adjust projects
 

one move
Ti mid-stream. The large projects may or may not lot 

They can become more involvingnvolved in the political system. 


,s they are more critical to government. If they are large
 

-apttal investment projects, the interaction is usually with
 

evelopment ones, the interaction may be take place at more 


;overnment at very high levels, and may get one into inter

-inisterial rtnflic!:. If the projects are integrated regional 

le-

Then, in order to make the projerts
els in the political system. 


levels in'which AIT)
work", intervention seems necessary at 


-fficials have no comparative advantage. The more integrated
 

lie programs are meant to be, the more extensive and sensitive
 

.- interventions.
he 
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I do not suggest that it is easy to collect base line data from
 

which to assess economic, social, and political impacts. Moreover, the
 

analytical structures for assessment are hard to develop. Strong social
 

scienice theories for examining sound changes set loose by foreign and 

are not readily at hand. The task should not be minimized. And,
 

Governments frequently do not want this kind of work done be either
 

iiatlIoIlJ s or Iorv,I nturs. 

Senegal has allowed a good deal of open and unfettered research
 

to go on in rural areas. Research organizations exist in Senegal with
 

whom to collaborate. This is an area where donors should concert
 

their support for research, should make materials available to each
 

o ther and support the collection and maintenance of documentary and 

rescarch racilities together with Seneialese institutions. 
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Conclusions and Recommendations
 

The Joint Assessment process has been useful in and of
 

itself. Indeed, it points the way as an important model
 

for AID evaluations. it.does not clearly point the way
 

to the kinds of projects and programs that ought to exist
 

for Senegal. These depend on funding levels available 

and whether multilateral frameworks for the AID effort
 

can be continued and extended. Moreover, it is early in
 

nothe evaluations process, Espacially, political and 


cial impacts of AID programs and projects have not beer
 

determined. There is relatively little political ana

lysis of projects. Thus while the political implications
 

of USAID strategies on the macro level can be sketched
 

out, the micro impacts of projects and the ways that ma

cro policies will affect different social and economic
 

groups in Senegal is hardly revealed oy the Joint Assess

ment. Nor could that be accomplished readily.
 

1) One conclusion then is that since we still have many
 

unknowns about impact of aid in Senegal, it is important
 

to build more social and political analysis into the eva

luation process. It also is noted that high visibility pro

jects run the risk that unintended consequences and per

haps failure will also be very visible. Even if UFAID goes
 

the route of concentrating project resources both for rea

sons of economic impact, and/or managerial/implementation
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efficiency, and polttG.@| u1-OMOhtti (40 T AM t"Ui *MPrPA

sed with the need for the last). 

2) There is much to be said for program phasing as the 

OMVS does. That is, direct action programs,research and pi

lot projects, and aiming towards long term results should he
 

continued and interelated(l). But as programs are developed,
 

what is learned from one should be better integrated into
 

others,
 

3) It makes sense to try to mobilize resources through in

tegrated donor planning and coordination. Most intern4tio

nal consortia under either IBRID/IMF auspices or consortia of
 

banks have been involved in monitoring and controlling ex

pendituree and to a lesser eKent trade policies, Tt is
 

harder to establish and maintain consortia groups for mo

bilizing resources, making commitments to specific projects.
 

not
and coordinating programs in the field. The donors do 


funchave the same interests politically nor necessarily in 


tional terms. And project coordination is difficult be

cause of different modes of operating, funding procedures,
 

communications problems and time available for coordination.
 

Nonetheless, given the anticipated AID funding levels avai

lable for Senegal, the US might be able to maximize its aid
 

leverage by placing a key role in mobilizing funds and
 

(1) As a matter of presentation, the interelationship of long
 

run and short run goals as put forward on p. 3 of Chapter II,
 

of OMVS proposal should be made clearer. This involves relating
 

micro projects, to macro programs and policies and making clear
 

how monitoring will affect projects and programs.
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coordinating aid, alchough it is unlikely that the French will subordinate
 

their aid and technical assistance efforts to a wider consortium group.
 

they
They might well collaborate and put partial fundig through such a group as 


with Club.have done the 

If the U.S. spends great effort in organizing
4) One warning signal. 


vonsortia groups, will it be able to maintain its own funding commitments
 

over time? Will the expectations of fellow donors and of Senegal be
 

disappointed? We should not create a structure we cannot maintain and we
 

might depend on personal ties and influenceshould nol creaL one that 


donors. This is danger in a country such as
within AID and State and with 

Senegal where U.S. interests are not large in political or economic terms.
 

5) Aid to Senegal is justified politically but the real thrust of
 

as
aid should be towards serious development. This has been conceived of 


immediate action programs to raise productivity, research, long term
 

The conception makes sense.
institution building and structural change. 


Even if USAID should move to concentrate its efforts in a few major areas,
 

for example, reforestation, it is important to maintain a concern for
 

We might no
evaluation and the structural impacts that programs have. 

longer think of particular projects as "pratypical". However, any 

project ole can envision, including planting trees or recapturing land 

from dessertification, has sound and political impacts and we ought to
 

try and understand these. As we learn from experiences, projects, in one
 

But the need for evaluation and reevaluation
sense, cease to he protypical. 


is noL lessened. 

6) However, i'e United States does not have great leverage over
 

Senegal. Nor at the program/project level can interventions easily be
 

nade into a political and bureaucratic system which has not yet been
 

development oriented in an efficient and productive fashion. The ability 

of outsiders to effectively work with a social engineer is always limited 

although outside interventions may produce important impact - sometimes 

unintended ones. 
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The points of contact between USAID and Senegal seem limited.
 

The highly factional and complex indigenous political system
 

is extremely hard to manipulate even if there were some sense
 

that US personnel knew how or thought it desirable to do so.
 

While USAID, in conjunction with other eid, makes an important
 

contribution to easing financial and food constraints in a pe

riod of political fluidity, USAID both cannot and should not
 

be intervening in factional politics. Its.efforts are not
 

relevant to those politics ; it has no tools to be determi

native in that endeavor. USAID time horizons should be long
 

term. Short run political changes in Senegal are not likely
 

to lead to a political structure with which USAID could not
 

work or would ask USAID to leave or to curtail its efforts.
 

It would be wise to keep the goals of USAID foremost in de

velopment terms and in terms of learning how best to operate
 

in Sahelian countries. It will be necessary to keep in mind
 

the limited impacts of that aid both politically and economi

cally.
 

7) Change cannot be brought about in Senegal in a control

led, directed way by USAID or a,..y groups of outsiders. Too
 

many intractable endogenous as well as exogenous factors are
 

at work. No matter how much monitoring is done, it is extre

mely difficult to predict and to anticipate the effect of one's
 

aid programs on social changes. Indigenous groups try to cap

ture resources and to bend programs for equity and growth to
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their own purposes. Resources exist to try to maintain USATD
 

goals but those goals will sometimes be at odds with those of
 

local and national groups. This tension is built into any aid
 

to take account of the
process. Even if we 	know this and try 


to be partially ad hoc and contextually
fact, responses have 


determined.
 

8) A strong tension in Senegal is the desire to play a
 

role in reforming state structures that havenot worked well
 

and to help rationalize policies set by and implemented by
 

those structures. Also, USAID looks forward to using priva-


Can this be done in Senegal ? Can
te initiatives more. 


reformist and incremental policies make an impact on real
 

to produce more
increases in standards of living and do so 


between sectors and groups ? It is worth
equitable outcomes 


trying to further those ends. It is not clear that either
 

"radical" change is possible in Senegal or that it would
 

produce more desirable outcomes in terms of USAID's stated
 

goals and American interests. However, one must end up
 

agnostic as to the political possibilities for effective
 

reforms in Senegal.
 


