
The Journal of Modern African Studies, 19, 4 (81 ),PP. 595-624 

) .). ..--

AdministrativeDecentralisation 
and Economic Development: 
the Sudan's Experiment with 

Devolution 

by DENNIS A. RONDINELLI* 

IN his classic study of decentralisation and development, Henry 
Maddick argued thai economic growth and social modernisation 
depend in part on the ability of Third-World govenments to diffuse 
responsibility for developlment planning and administration, to expand 
participation in economic activities, anl to promote new centres of 
creativity within society. Over-concentration of administrative authority 
stifles development, Maddick insisted ; it leads to waste and corruption, 
delays action, and creates irrational and ineflicient management prac­
tices, the costs of which developing countries cannot aflord.1 To 
illustrate his point, Maddick cited the eflects of the centralised supply 
system in the SUdan in the late 195os, through which 'shoes made in 
Fasher were sent 4oo miles by rail to Khai-toum where the whole shoe 
supply was concentrated. \When Fasher wanted shoes for school children 
and government personnel it had to send to Khartoum for hem.' He 
also noted that school desks and equipment fior the provincial city of 
Ju ha had to be ordered From Khartoum, which was 900 miles away and 
connected only by ineflicient river transport, even though the wood 
from which the furniture was made originally came from Juba.2 

Since the time that Maddick wrote in the early i96os the arguments 
for decentralisation have been taken up and extended by development 
theorists, international assistance agencies, and political leaders in many 
developing nations. ''he assumt)tion that administrative decentralisation 
is a precondition for, or a concomitant of, economic growth and social 
modernisation is now widely held. But the results ofvarious experiments 
in developing nations have often been disappointing, and the conditions 
for implementing decentralisation programmes successfully have not 

* l'rofi-ssor and ljit-t or of ti Graduate Programrb in )cvelopment Planning, The Maxwell 
School, Syracuse University, New York. 
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been widely explored. The Sudan, for instance, in tht years since 
Maddick observed its highly centralised administrative system, has 
attempted one of' the most extensive schemes of devolution ever 
undertaken in a developing nation, and the results provide important 
insights into the i -lationships between decentralisation and development 
generally, and the problems of implementation in the poorest countries, 
such as the Sudan. 

Thus, this article reviews the arguments oftered by development 
theorists for promoting decentralisation, describes the rationale for and 
procedures ofdevolution in the Sudan from o69 to 198o, identifies and 
analyses the dificulties that the Government faced with implementation, 
and offers propositions about the prerequisites for successful decentral­
isation in the Third World based on the lessons of the Sudan experience. 

THE ARGUMEN'rS FOR DE(F'NTRAI.ISA'IiON 

The rationale for promoting decentralisation in those cleveoping 
countries where power and authority For planning and administration 
are highly concentrated is manifold. First, it is argued that decentral­
isation can overcome the severe limitations of multi-sectora! national 
planning by delegating responsibility for planning to officials who are 
working closer to the problems Research indicates that the impact of 
multi-sectoral, macro-economic planning in most developing nations 
has beeii weak; central planning has neither dire( tly improved invest­
ment decision-making nor significantly affected policy implementation.' 
Moreover, the recent concern of many governments with achieving 
economic growth with social equity implies the need for more decentral­
ised l)rocdlures of planning, stronger ties between planning and 
implementation, and diffusioo of administrative capacity among a 
wider range of public and private institutions in order to reach those 
people who had previously been excluded from the benefits of economic 
growth. )ecentralisation of authority to plan and manage development 
projects to the regional or local levels would allow governments to meet 
the needs of heterogeneous groups and areas. 

A related argument is that decentralisation is a means of cutting 

through the enornmous amounts of'red tape' and the highly bureaucratic 
procedures characteristic of planning and administration in developing 
nations that rcstiIt, in part, from the over-concernt,1tat ion of power, 

' Sr, l)nnis A. Rondimnhl. 'National Inve'itm-nt awP[laningn l quuity Policy in Dlvehoping 
(Countries: diI" talrtngv (f dr'en'utralizmd administration', in 'oliw Scjirei New York,. to, , 
Au~gust I97t, PP- 45 7.. 
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authority, and resources by the central government. By decentralising 
development functions to the field offices of ministries, or to subordinate 
levels ofadministra tion, more public servants will become knowledgeable 
and sensitive to local problems and needs because they will be working 
at the level where these are most visible and pressing. Closer contact 
between local populations and government officials would also allow 
the latter to obtain better information with which to formulate plans 
and programmes than could be obtained in their national capital. 

Decentralisation is also seen as a means of increasing political and 
administrative 'penetration' in rural areas, where the policies of the 
government are often unknown by the local population or undermined 
by local 6lites, and where support for the central rfgime is often weak.' 
Regional or local administrative jurisdictions, it is argued, can be 
effective channels of communication between government and the local 
population for mobilising political support for development policies. 
Areal decentralisation, especially, can promote national unity by giving 
groups in different sections of the country tJe ability to participate in 
planning and decision.making, and thus to increase their 'stake' in 
maintaining political stability. Decentralisation wouid allow greater 
representation for various geographically-based political, religious, and 
ethnic groups in development decision-making, which in turn would 
lead to greater equity in the allocation ofgovern,-'ent resources among 
them, and allow local communities to develop greater administrative 
capacity. 

John Montgomery argues from his study of decentralisation of 
land-reform administration, fbr instance, that where it was successful 
it 'seems to work because of a combination of'certain factors that come 
with public participation in programme implementation: (a) easier 
access to knowledge, (b) more powerful motivation, (c) better comm­
unications, and (d) increased community solidarity. 2 And the creation 
of greater administrative capacity among local organisations would also 
increase their ability to maintain infrastructure and services. In many 
countries the ick of maintenance capability at the local level allows 
infrastructure and services to deteriorate within a few years after their 
construction or creation, thus contributing little to development in the 
long run. 

'he, *Itc)tof political *pcnctration' is discussed in detail in Lionel Cliflt,James S. Coleman, 

and Martin R. l)oornbos (cds.). Government and Rural Development in East Africa: esja!Ys on political 
penetration (The Hague, 1977), passim. 
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Decentralisation is also prescribed as a way of increasing the efficiency 
of central agencies by relieving top management of routine, detailed 
tasks that could more effectively be perfbrmed hy field staff or local 
officials. Ihe time released from routine administration would f'ee 
political and administrative leaders to plan more careflully and to 
supervise implementation more effectively. 1)ecentralisation would also 
provide at means Iy which the diverse central ministries and agencies 
involved in developiClIt cot'.ld co-ordinate with each other, and with 
local goverimint oflicials and private organisations within specific 
juri.dictions. Regions, or provinces, provide at convenient geographical 
base for co-ordinating specialised programmes aid prQjects that many 
developing comitrics are undertaking in rural areas in an integrated and 
co-ordinated manner. 

Devolving Iesponsibility fbr development planning and adrni nistra­
tioli, moreov'er, isconsidered essen tiat Itbr increasing citizen participation. 

This process requires organised channels fbr exchanging intformation, 
and fbr makin ignccls and demands known to those in authority. As 
analysts xi lthi i th( U.S. Agency for International )evc lopfien t have 
argued: 

Increasod po.pular participation, to be sustained and Jhlective, requires the 
mobilizationt iflcal actors and thr instiuionalization of their activities. 
I)ecentralizatio is ncccssary to increase the scope of decisions, and thus 
incentives availhlc to parti.ipalnts, as well as to build institutions to encourage, 
itructure, toct,.; awl stabilize such participation,' 

Ad'vocates also contend that decentralisation and widespread particip­
ationi ( cart oflt t the dlonina n t influences or ()n trol over development 
dcecisio(n-making oflocal 6lites, who are often unsvmlpathetic t'. national 
policies, and insensitive to the needs of local residents. especially the 
poorest groups in rural areas. 

Finally, decentralisation through regional or area development 
allows plarners to integriate programmes spatially. )eccntralisation on 
an areal basis provides a better mechanism than national or sectoral 
planning filr identifying projects that are important to local residents, 
fbr selecting and locatr,,g them in a way that vill strengthen functional 
and spatial linkages IwtxweT urban and rural areas, and fbr integrating 
regions into the rttioral economy. Spatial planning requires a geo­
graphic base fir decision-making that admiiistrativc decetntralisatioit 
cart provide. 

Yet maliy oflthese advantages are often cited as potential benefits 

tU.S. A4'ncy Ihnirratinal t, ()f DiVi.h)Ve .tn,l6a lD(Ievvhpmn )llittc Riral p 'NiM Lagirlg 
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rather than as the results of' past attempts at deconcentrating or 
devolving authority. In reality, governments in East Africa, and in other 
developing regions, face a host of problems when implementing 
decentralisation policies. Analysis of specific attempts raise profound 
questions about the overall commitment of national bureaucracies to 
decentralisation; about the political motivations for this goal in some 
courtries, and the iml)li(ca tions f)r achieving socially e(luital)le economic 
development; about the apparent conflicts between the desire of central 
government leaders to control the economy and the policies calling for 
widespread participation in development management. Ihe decentral­
isation schemes in some dev-oping nations have proved more, rather 
than less, costly - in manpower, equipment, and financial resou ces-­
and new sources of money and personnel must be found for their 
implementation. Evidence also suggests that decentralisation requires 
certain preconditions and supporting policies that many governments 
cannot or will not provide.' 

Ironically, many of the weaknesses that decentralisation policies are 
designed to overcome are often the stronge:,t obstacles to their successftl 
itupleme' :ation. The experience of" the Sudan ;s, therefore, instructive 
because the Government has attem pid since 1969 to introduce an 
extensive programme of devolution and regionalisation that has raised 
many of these issues, and that providfes insights into the conditions 
essential for implementing decentralisation policies. 

I)EVOLUTION AND RE;IONAI.tSATION IN THE SUDAN 

The principles of administrative decentralisation and widspread 
participatioln in public decision-making were inherent in the socialist 
philosophy of the leaders of Sudan's 'May Revolution' in t969,justified 
by the military as the only means of' changing the old political order, 
n which 'the people were denied their basic and legitimate rights as 
,nakers of' the political lifie of the country'. The system of native 
administration, inherited from British colonial rule, had given religious, 
tribal, and influential family O!ites substantial control over local affhirs. 
Narrowly-based political factions and a traditional civil service main­
tained a near stranglehold on national politics. T"he powers ofprovincial 
and local governments were undcermnined by central ministries and 

' Sre D ln is, A. Rolnd fiiand Kenn,'th Rmidlr' 'Tolidital h m tm ltad.d iirti' 

Support: priiconditiolns for gm.tt w i equity polity'. in ,journal (Y .Idnurnnirttton Ovra;% h 
(Londoni , xvit, i. January 1971, pp. I3 6o; an;d rim;lis A. Rondi'lli, 'Administration of 
Integrated Rural Dt'velopmernt: the politics ofagrarian icfi'n in developing countries', in 'ould 
Politics (Princeti, xxxi, 3, April 1979, Ip. !00 ti1h. 
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public corporations. A bureaucracy concerned with regulation, rather 
than with development or with providing services to the people, con­
trolled the technical and administrative agencies in Khartoum. The 
activities of the various ministries and public corporations which ran 
mu(ch of the industry in th( Sudan were unco-ordinated and often 
conflicting. Ilany provincial governments were controlled by local 
political I'etions that used them as channels for pressing special interests 
with tilhe cetllrll Goveurnent. The boundarics of* provinces and local 
untits [h1I ofcn bccn drawit to encompass a single tribe, or to allow 
(list[ itt :omdaA or parallilt sheiklhs (na.irs) to dmlinate the areas, or 

Ical religh ws leaders Jhnam1,0 to exercise influ ence, thus renclering 
prvii cial cmnissioiclrs and executive oiccrsl poweriess to carr\ o1.t 
their administralivc functiols without political iltcrl'rnce. 

The inability of local administrators to solve prObhclils, and the 
fragmentation of political power within provinces and districts, inevi­
tably pushed those l)rol)lcnls, and with thcni increasinig ccisioii-tuakiiig 
powler, towa rds the ministries in Khartoll. l)ehegatiois Firom the 
provinc's travcllcd regularly to the calpitatl to urge central authoritics 
to settleCocai diSpUtCS. Administrators at v\'y level were generally 
recogiiscd by the S tidanese, as well as by Ibreignecrs, as bcing corrupt, 
inllicicit, ind inlffectivc. Morcover, the iinability of tihte central 
(ovCrti nCIt theto rcs('Iy 1w bloody civil war betvwen the largely Islamic 
niorthern pro0 inccs aid the pedominantly black Afiici southern 
region added to the difliculties of maintaining political order and 
l)Iirsuittg ecoitonic development. In i9(io, fhe military clailed that 
neither the cclitral (GTernnit nor ihte local political falctions wvre 
rcsponsible to tlte 'idatlesc people, and that both had become remlote 
from, and Intresponsive to, the tuccls of the maiority of citizens, 
eJS)ccially those living outside the capital., 

For the Stidalt, decentralisation was seen as more than a practical 
ite(cSsit\V ill a country that is grcater ill size thait Western Etirope, and 
where stb-lnatiotal rcgions arc larger than Etnglancd. '[he ability to 
govern f'riom Khartoum nets Severc plhysical, political, and organisa­
tiottal colnst rain ts. I)eccltralisation was considered by President Gaafa r 
Mohaninecd Nim, iry and theteadcers of, tiht Sudan Socialist Union 
S.S. U. the country"s (ely political party as a precondition fbr 

political stability, and as a l udamicttal prituciphe o socialist ideology. 
As onc Sldallese official pointecd out, dccentralisation was essential for 

creating a "S'stcmofgoverlnient iltwhich power is vested il the masses'. 

.\lSchILtIt EI-Nil, 'Thr New .fuL'al(Governm nt', in 
l,,al (;,w numenl. Khti u . 19t79 . 

, IIe. Ml telHamad Systemn 7he leuple'i 
7.urml miuI .. 'j, I)rcenrlier ilp I 26. 



1)ECENTRAI1SA'TI0)N AND ECON(OMIC I) EVEI1.OPMEN T i(i)o 

For the socialist revolutiotnaries, ",lobilisatioll of" the masses for the 
maintenance of'this p~ower ill their own Ils aii(l for th, ron.";trut'tion 

of their own cOti itv anid destiny' was ai iltitgial part of' the( concept 
of' development. Ac\hitvitng an ac('cepta le balance l)etweti central 
authority and regional autolion)v, between )ulic guidance of' the 
eCCo1toity an1( promotion (of all illci[i('itt private sector, and bItween 
national tunity and lc'al governance, was (onsidere(d t itre(quisit( to 
establishilig a )olitical systlt' iii which 'ev('vv sectiot anid 'verymajor 
and minor interest group in the sc(iety [has] t dirc't or ilidircct 

!represenitatioln inl the (onduc ol'tour goverIttleCt. 

'he leader of'thl(' I b(J)rt'vo(iitioi p)rotmis('(l 'a l('w (I('Itloc'ac based 
upon the pritiple of enabling the people to evxecise all th('ir will )t 
all levels political, social t( admilist rat ive i)asober and ir('sp)oisibhe 
waV. 2 'I'l' o I' th(" Sudnil, i otlglht to (estlIishalh rt('r Sociatlist 
govtrm(iciietal sys'.tem ill which tIh' power (o local (mlti('ils, which 
expre('( thit' ()j itpitions at iit('t'erst ()fthIlv j'nple, w<ould I supre'me over 
the executive, 'in furthe1ra offcfpopular leadership and i)keeping th' 
iltterest of,tf(' peplh' away from the inaioofwand )Ie'tcr a( j, placing
 
it under th( secu-ity of th(' iias.ws'. :
 

i. ('reatln l ,a S. 'trm (!jLocal ,ldminimtr((ion 

The commitntt (of'thv revolutionarv rvgi me to dcentralisati on was 
most clearly relcte'd in the People's Local (Governlment Act, ptroriul­
gated by President Nimirv afiter tlhSutdan )ecalle itReu)tl)lic ill 197t. 
'lte laJuii' thrust was o str('ilgtlll the itltoritv andi aditnitiistrative 

l)owvers (If te J)fovilitc's, mil to ('sttltlislth system (( local participation 
ill developim'nit )ltilitig.Ch l II l of'th"i' Act e'stl)lislh('d provitcial 
a(im itistratiots, ('onsisti.g ol ''olh.'s lrv'i\ic((' ';x('('utiv(' ('ouiu'il'ofat 
and a Provincial C:ommtnlissionet'r. B\'stri('t definition, however, the title 
of' tht. Act was a lmisller, becaulset the law really ('reIte(d a syst('m of' 
local administration. 'That is, eauh Provincial Commlissioitelr was less a 
local 'gove'nor,' thaltta rel)r('sttti lvof tih (;o'('rttnt who was 
char'ged with (o-ot)dinati.g centcnral acti' ities. 'Ihe C(nCommissiotnr, 
appoiittec by lle President and resp)nsible to him, was eXJ)ectc(d to 6v 
itpolitical agent oI' til. central r(gime antd its ruling part'tv, the Sudati 

()jni v.1-I 'Rcmm,) ilii~m, Rc'halbilitattim)+nd 1:1.w ),it+ )lllh'eiLtq Nhi,., i t Dr.1lv.l, I-I~ w 
p .
S (1ti', i Ili(dl tllt~a Lgr . 27. 'A j ' 1(1, p 1 1,1tt 
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:o.)ni ff -dillIcfii ltii e llin 1t11' (da (, ,2l 4 S Thr'lfliple',,As~tv. FinalReport oftheSe 
1,,)tt'r[r Studi and Ro'llifol bI~oal Khamtm)ut, 11171).,of It,,opld (; eirmirrit trinlslatio)l,
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Socialist Union. This was clearly noted in the 1971 Act stipuiating that 
each appointed Commissioner would be a person of administrative 
ability, 'and of political consciousness and an ardent supporter of the 
aims of the May Revolution'.' They were to serve simultaneously as the 
'chief' representative' of the Government, responsible for promoting, 
coordinating, and executing national policies, and as head of'the S.S.U. 
in the province. The thrust of'their activities, at least as originally stated 
in the Local Government Act of 1971, was niot to represent a local 
constituency as much as to organise local residents to be 'responsive to 
the general policy of the Government'.2 

The Comniissioners were charged with the general supervision, 
co-ordination, and control of all government officials - local and central -­
operating in tile prm ince. In addition, they had to maintain order and 
security with the co-opcration of' the Ministry of' the Interior, and 
tog('ther with tile Provincial Executive Councils to prepare annual 
operating and d .:.loplerlit budgets. 

The duties of' the (ouicils as descriled in the Local Government Act 
of I97 also pointed to a system of local adiniistration rather than of 
local government. l'hev wcrc cstablished iywarrant from the Council 
of' Ministers aid c ml(I be amended at any time. The Provincial 
Comm issimners were ex ,![]icio the chai rmni of the Councils, and in 
addition were gra ated vcto pow('r over a number of' decisions for 
example, ifj udged to be 'c mtrarv to p,blic interest or the general policy 
of' the state or [that] thr'atens the security Or Trejt ldices the rights of' 
citizens or the principles of equality'.:i The Executive Councils were to 
be madce up of'm'mbcrs of'tlinctional organisations' women's groups, 
youth o,'ganisa tirs, political party nleers, and representatives from 
district, village, and town developnnItCorln uittees as well as oflicils 
from various ministries working intile provinces. 
The duties of' the Cuncils combined political nlobilisatioti with 

genera' administration. Broadly, tlW l -ocalGevernment Act of 1971 
charged then with responsibility lor 'political enlightenm:n t,people's 
moI)ilisation, economic and social dVelol)n en t,and consolidation of' 
national unity', aid with the plrottion of' tie socialist ideology as 
definced by the S.S.U. The political overtones were strong the Councils 
were expetd not only to fhlP the central ant rities (otml bat traclitioial 
political influences tiat dominated local and national all'airs prior to 
the 196o revolution, but also to li(i) inobilise politicil stppoe't within 

SI)'rmo:raric Republic ofthc Sudan, 7heI'eople'%Local (ornment Aet, 1971 jKhartoim, 1971) , 

Ch. in,scc. 6( i). 
2 Ibid. (h.In, sec. 6(fi). lbid. 
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the provinces by organising village development committees and 'May 
legions' for men, women, and youth. 

The administrative duties ofeach Council were specified in a warrant 
from the central Government, and included a broad range of local 
activities, only excluding five reserved functions: national security, posts 
and communications, foreign affairs, banking, and the judiciary. 
Typically, the warrant of the Provincial Councils includes all of the 
following duties ou tlined in the Local Government Act of"1971, to: (1) 
issue orders establishing and regulating the imposition of local taxes and 
fees; (2) establish regulations and laws concerning public order and 
security; (3) create temporary taxes on recreational activities or 
commodities in order to finance any public project in the province; (4) 
prepare annual budget proposals for the province and ap)rove 
expenditures to local councils; (5) recommend l)rol)osals fbrdevelopment 
proJects and schemes to al)l)rol)riate central government ministries; (6) 
suggest improvements to appropriate ministries for the operation and 
administration of institutions wi thini the plrovince; (7) establish, adnmi­
nister, or participate in any commercial or development projects that 
are self-sustaining and consistent with the national development plan; 

and (8) oversee the work of' ministries and government departments 

perf'rrming functions in the province, and carry out any other duties 
specified in the warrant ftr the Council. 

UndoubteClv, thic most important Function jf the Provincial Councils 
was to prepare their annual budgcts. They were required to estimate 
their revenue aiid expenditure each year, to calculate tax levies, and 
to determine the amounts needed foivi ministries. The sectoral requests 
were to be prepared in co-opcrati,,n with the ministries haviig.j uris­
diction over those Finectiois, and the final budget recommendations 
would be ap)roved by the Council of' Ministers.' 

The Provincial Councils could employ staff, but most of the technical 
posts were filled by civil servants seconded from the ministries. On 
average about i 5 2o were to be assigned to each Council, working 
under the supervision of the I)eputy Commissioner lor Administration. 
The major institutional channel for extending services to, and eliciting 
participation frorn, the localities was through the 'People's Local 
Councils'. Inder the provisions of the I ocal Government Act of' 1971 , 
the Provincial Councils cou ld establish local councils o0r cdistricts, towns, 
rural areas, and villages, as well as for nomadic grou)s. A map showing 
the boundaries of' each had to be filed with the Provincial Council, 
which would delegate some of its duties through a warrant to the local 

I Ibid. (h. v, sCCs. H 2,6. 
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committees, and then supervise their activities. The Act required that 
local council seats be filled by election, and that one-fourth of' the 
membership be women. A local government inspector headed the 
district administ ration which had responsibility for primary and second­
ary education, licalth, co-operatives, clerical and accounting activi­
ties, and public works. I'he district councils generally had few cirect 
administrative duties; th ey acted priiarily as links between the 
Provincial Comcils and local councils to c(-ordinate local budgets.' As 
a result of' tlIe 1(,71 legislation all fbrmer local govcrnment units were 
abolished, :1nd only provinices were givein corporate status. But the 
creation off local cotuncils drastically increased the rurrrber of adniniis­
trative units within, the' l~ovirccs frforM 86 to Ioreothlai :.,ooo. 

2. From Deconcentration to l).volution 

The implemctlation of'th( Local (Gov('rnineitAct greatly increased 
the admiinistrative responsibilities of'tOwe provinces, but also created 
serious piobleis Ii) tile provincial and local councils, notably because 
of' inaCequteC financ e. Although tHIe President had tralsfiet'r'ed many
functions l)rt\'ioiisly lp'erl'orned by c('e)tral ministries toth( Provincial 
]'(xccutivc ( A(I n('ils, nationll fudg (itary alho"a tlols hir iiir p('rlrmainIC(:
did not necessarily r''lcct tl(' shift in workloads aid responsibilities. 
Instead, a dual fnrdge.arv svsierr emerged in which l)r')\ir'es earrarked 
some Funds for local a;wivii('s, and wor'kcd with the ministries iii 
buldg(ting for 1)1' i(CCts arid l)r'ogiraMr('s thiat thew rilistries wouldtrinder'tak' iint heir jurisdictiorns. lPr<)'oirrcial g(verrrliitts were'r'('sponrsihle 

fir"frnultrtil heint a)lut 1'2 'cutOwn own) annual fuidgets, of' Which pd'r 
cotld lbe devoted to drvveopincit pro,.ct(s. \lthough tll( Executive 
Councils were requi'e',d to si)decif, the sources of' rfor'('ri(' ful dgndleted 
expenditur(s, their Iiniited tax base and cllectiorn capacity meant that 
their inaiin solur'ce of' r'evernue would continue to be the central 
(over'nmnt through ('fi'it fiiancing i for'n of 're(vliU(v sharing' 
whic'h provid(ltd tIr( clif'ere i('ce betwel provincial incomes and 
expendiuires. 

In addition, ihe '(raillilniistris also placed lne items ill their own 
budgvts fir (ipit~il] cistructiorand eqUiiinnt p)urciiast's which would 
later I)'corin P)arl )tVIlIe )rovirnciii hud gets. '[Ih riaiitrlilnnc( costs arid 
stall"salarics 1fw ;ill l ,iciu''s urnder'tikcn by the cent il] nisiries were 

pi'i\ilies afh'r thcir I)c'arit'tpassedi to Itu 'oniplhlti'lii, anld rectrrilg 
SSt't. K.. M . Zvmllw he Iq ii,l of' Auh ll ill hnilS dan: Silukyit.(niinkimr a of]'iidistrh't 

u'rlitl"'Ph.D). diw-nar illi. F'iaslin ls 1'nivv'isii), Roiividail, 19 78. Ch. 7. 
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local expenditures. This increased th. financial )urdenson the provinces, 
and the amounts that were needed each year lr1mm the central Govern­
merit through deficit financing. But reimbursements Ior deficits could 
only be obtained after item-by-item approval by the Ministries of 
Finance and Local Government. This le L. the provinces with little 
flexibility or discretion in using inds, aind virtually no capacity to plan 
ahead. It also greatly increased the financial dependence of provincial 
and local councils oii the central Government. Approvals often took a 
long time to obtain, and were sometimes subjected to arbitrary cuts by 
ministry officials iii Khartoum. 

As a result, the provinces lacked adequatc lcilities, cqutipmeiit, 
supplies, and trained personnel to perlorm tlwir newly assigiieCd duties. 
Although the central ministries were required to assign field stall' to the 
proviices, many Commissioners Com)lained ahoiit the insuflicient 
numl)ers and poor r1uality of those seiit to proviiicial posts. High rates 
of t i'over, reseitinent ()l the part of' sol' ci)niph vees who were 
involuitarily transfe'rred from Khartoum, and fredlielt changes ill 
postings made stable administration in the proviiies difficult. 

Since most supplic. coiitiliued to come firom the headqtarters of the 
ministries in Khartoum, tht. serious logistical, transport, accounting, 
and distribution difticulties charactcristic of, Sudalesc administration 
left most of' the provinces almost always under-supplied. Clearly, most 
ministries were reluctant to give uIp their I'uictiins and rc.ources, and 
some continued to by-pass the Councils, failing to consult with them, 
for instance, about the schedtiling of projects iii their provinces. I 

An intensive inlvestigation of' the progress of'deccitralisation started 
ill i975 by a select committee oifthe national legislature tilt" People's 
Assembly fbund that tlhst' amnd other prol)ems wrrc impeding the 
iml)lemelntation of thin' Local Government Act. 'lThe clinittee fimuld 
that the ambiguity in r6les and relationshi)s betwceii provincial and 
local councils hampered the work of' both, and aggravated pro)lems 
caused by iiiadqtate manpower and inaricial resorces. IaNyi councils 
were unable to perfiorm their ftunctions effiectively, even foLur years after 
the enactleint of the local government law The Provinicial Executive 
Coucils, it was charged, were so absorbcd ill the details of running 
existing programnics and of dea;ling with daily admiitistrativ'c problelhms, 
that they gave little tatteitioli to ove'rall mini toanla and I)udgeting, or 
delegating res) ulsilhilities to local coun cils. The committee fiund that 

,A det-1.ihrd dis(Ilsion of' ttwst, problems in one proxm , is provi(h'd in K.J. IDavvy. 
;W..(;h'twtoth, M-hlmw'd ()sman Khalilla, and Makdi Sheikh Idrk eds.!, local (;oernment 

and Ietelopmrnt in the udti.i he exprrience i Southern l)arJuv l'win' e Khartoum, 1976), passiml. 
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the relationships between many Provincial Councils and the local 

councils was not clearly understood by the citizens and village leaders 
who were supposed to participate intheir activities, and that co-ordin­
ation was rare. Moreover, the committee discovered that without 
corporate status fOr local g(vernin(nit, administrative officers were 
rendered powerless to l)erfoirni their previous duties. l)ecision-making 

and administratimon wert left alnmost entirelv to the rather weak local 
councils; adlministrative ftnctions bad to b(e perforned in many areas 
by what the People's Assemlly c)ni ittec called 'part-ti me persons who 

may not even be qualifiel to carry tlm ottt' 
In ths atnosphere of amliguity, administrative reform in the first 

flew years aftcr proclamation oF tht' Local (overnlenit Act had little 

influence onl changing the Sl'tl('tlr( of' infinrmal leadership in villages 
and ru!ral aras. .\n asessment fI'cha nges in local administration in 
areas where councils were cstalhlishnd shortly afler 197 1 concluded that, 
in most, the traditional leaders me rely took on new roles within the 
councils. ''[he pictur that emernmges is of' al infIrnal leadership group 

at the village level based (o respected fhmiliar loyalties',,John Howell 
noted: 'Thisgroup is lkely to fill any oU the institutional roles that are 

required by visiting governient or party ofticials'.1 2 Moreover, 
traditional, rItligious, and llmil y leadcrs continued to play important 
r6les ill vital administrative matters: 

Il fields such its tax-assessllent arnd tax-collecting fbr exanll)le it is evident that 
the traditional leaders still have ain imnprtant role to play despite the formal 
abolition of' iative administration in the northern Sudan. Further, in the 
Ibrination of de new Pc(ephe's Councils, it has often been the pragmnatic 
conservaris who have r-(erinrgedi as ti( most su)stantial local political 
figures; anrd at(Governint'lltcolnrirtted to 'giass-roots dtlrIITocracv clearly has 
to get undneat/h this local elite of pragmatic conservatives first. 

The People's Asstm ibly coninlittce also iind widespread dissatisfiac­

tion with the provisi(o of' tdw 1!7 1Act that gave Provincial Commis­
sioners )owtr to susl)end decisions of' the Exectitive Councils. Many 
local leader's Ilt that S'cti(ni 6 was cont rary to ihe principles of the 
'NMay Revolutintla iand its cn nfmitnm(nt to democratic rule. Although 

none of' the Cnmuissi)ners had actually ever used it, some agreed that 
the :eer('is(' f tint' \'('t( porwer would place them inain utncmf'ortable 

political posiiioii, ard the commlittee called foIr the aeliildlent of' that 
Thl P ph.'s.\,,'inty.linal R,,,r, p. 27 

jm hi , 'A..dtilist and Rutil l)vehipn ,'n tt itSudaSne' case',illtli 'll rtlimin Plainint: 
.


Agricultural.tIflat tfi it L,)ndoni. ., 1977. 9 1.2().Inon I)p


I jiuin HtnvIt. 'Intrdu'tin: htal governm'nt and politius',ill Hotweli' d.),Lo l(;overnment 

and I'attinsi theSinan, Khatonu , 1974) P- fl. 
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provision of the Act. It also suggested that the appointment of 
Provincial Executive Council chairmen by tire M inistry of ILocal 
Government was an unacceptable compromise of dccentralisation, even 
when the Minister only ratified the results of a council electio. .1 Indeed, 
the Assembly committee took exception to any provision of the Local 
Government Act that seemed to contradict the intent of'decentralisation 
policy, or the spirit of local participation fbstered by the 'May 
ReVlItioli'. A sectioni oft he Act that allowed Provincial Commissioners 
to direct Executive CoiucilIs to issue regulations or orders, and that 
recuired them to accede to such directions, was severelv criticised. 'I'he 
committee insisted that this provision 'constitutes an uinjustiliable 
interference in the powers of the People's Execu tive (ouncils wlhich 
have a corporate personality, and that it bearis a mealning contrary to 

2

the phi losophv of local government '.

In 1976, the Asisembly committee cicl icled that the 1971 1:'w ri d 
not really devolve power, as iii ich as it c(1coiiclricl i'ated it from some 
central ministries, and reconsoliclated it in other ministries and in the 
oflices of Provincial (ommissioners. Thc Peoples Assembly was told 
that 'power thus becomes centered in the headquarters of the province 
and thus the aduiiiin istrative shade expands at tile same time it was 
meant to be contracted bv the establishment of such ittremendous 
number of People's Local Councils'.3 

3, ReviSions in ;overnnent Structure 

T1"o overcome soie of' these problems the Sudan Socialist Union 
decided upon a number of administrative reforms. In 1977, Nimeiry 
reorganiscd some central ministries and completely abolished others, 
transferring their Functions to the Office of the President or t,)the 

provinces. In addition, he stopped the practice of sending out technical 
officers from the ministries itsassistant cornmissioners, tihereby giving 
the Provincial Commissioners greater executive and co-ordinative 
authority over both administrative and technical Functions. The Presi­
dent also declared itmajor change in the way the national budget 
would be fbrmula ted. Beginning with the next fiscal year, provincial 
rather than central ministry expenditures would become the basis for 
national budgeting, and residual Funds from the O(-lsolidated provincial 
budgets would be allocated for central operations and development.' 

The PrpIJte's Aswinhly, Final Report, pp. ilii. 
Ibid. 1. 

Daily Bullein iKharmim ri,l2)ceml er 1977, P.9.
 
J . 3 Ibid. p. ' . 
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In early 1978, Nimeiry convened the First Congress on People's Local 
Government to evaluate decentralisation. The representatives from a 
cross-section of admiinistrative units throughout tile country made a 
number of recommendations for improving the capacity of local 
councils to identify and administer development projects. Citing the 
need for provinces to promote and encourage the generation of income 
as a way of lessening their dependence on tile central Government, the 
Congress urged provinces to establish specialised conimittees to conduct 
feasibility studies, to adopt flexible policies to encourage private 
investment in local ventures, to provide training to cadres who would 
follow up on the imptlemen tation of projects, and to create special banks 
to finance development activities. Moreover, it suggested that a 
permanent committee headed by the Provincial Commissioner be 
created to supervise local self-help projects, and to audit their grants 
from the Provincial Local Development l'und.1 The representatives 
were clearly concerned about the worsening financial prol)lcns, and the 
growing financial dependence of provincia.l and local councils on the 
central Governln'nt. They called for an extensive programnte of' tax 
reform, with new powers and collection procedures, designed to 
increase local revenue. Thev also identified a nuinber of' other measures 
that would help to achieve the sa nec aim: an information campaign 
about local taxation 'lor village and t win residents, greater co-ordination 
among provinces to reduce sinuggling and tax evasion, and the creation 
of a research centre to assess local service expenditures and make 
suggestions to local councils about how to 'xpanld their revenues. 

President Nimeiry f'ollowcld-up his initial charges with others in i978. 
Because of' the re'luctance of' many national ministries to support the 
decenitralisatio policy, he greatly curtailed their powers. The Nlinistry 
of Local Government, to which the Pro'incial Conmissioners had 
previously reported, was abolished, and the Commissioners were 
elevated to cabinet rank. T' Ministry of' Planning was ordered to 
establish offices ill eah of' the provinces to assist the Executive Councils 
with short-range devehl men t planning, and the Ministry of Finance 
was likewise told to provide technical assistance for budget preparation 
and fiscal program in11g. '[he provincial pliniiing tealms would generate 
relevant socio-iconoiiic dfata '(dcd to prepare provincial and district 
developmentl plans, and would assist the Councils and the Commissioners 
in integrating local triiccts into provincial plans, and in co-ordinating 
provincial with national plannin,. 

Ibid. ,ijanuary 1979, P). 1.1 1. Ibid. 1 Felbruahry 1979, PP. ,t i. 
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The President's commitment to decentralisation was emphasised 

again in February 1979 when he aboiished the following seven Minis­
tries: Education, Interior, Religious Affairs, Social Affairs, Youth and 
Sports, Co-operation, and Commerce and Supply. Operational 
responsibilities Cor many functions previously perfbrmed by these 
Ministrics itad already )ecn transferred to the provinces, and the 
residual national functions were consolidated and transferred to other 
central Government offices. Two new Ministries were established: 
Education and Orientation, and Co-operation, Commerce, and 
Supply. The President also ordered other Ministries Transport, Fin­
ance, Energy, and Culture and Information to begin preparing to 
decentralise some of' their functions. Moreover, all the remaining 
Ministries were given special new assignments to assist thelprovinces to 
perform more effectively the responsibilities tran.iYrred from the central 
Government. \Vith the abolition and reorganisation of the .entral 
ministries, N imciry (rdered the transfir of'norc tha1 47,ooo government 
employes to ti ll l)rovi ces, inCluding school teachers, nurses, and 
medical assistants.' 'T'he rcorganisation and transfers placed the ad­
ministration of'police, prsons,and fire brigades under the authority of 
the Provincial Commissioners, and gave tilel'xecutive Counils control 
over youth ('are, sports aid recreation, religious and cul'.ural activities, 
public health (iruluding the aplporintment of' staff up to the rank of 
mledical assistants), social wel fare, primary edclatiori, administration 
of agricul tural services, supervision of' rural water development, and 
orgariisatioli of' o-o)eratives. 

"l'lhtransfiomation of thc system fromt local administration to local 
goverllelnt throughl the devoluion of' central fonctions to provincial 
and local cou ncils is still trderwa'. More systematic amendiments of' 
tile Local Governmemt Act of' 1971, or its replacement with an entirely 
lew law, ar'e now under consideration. 

4. Towards Regional Gewernmenl in 1he Sudan 

At the same time, other forms of'decentralisation are planned that 
will move the Sudan towards a fiederal system, with semi-autonomous 
regional governments ('rca ed to dirc(t p) lic'activities and co-ordinate 
them between tile central ( ovcrn ment and 1he provinces. In March 
1979, Niniciry proposed to tIhe Central Committee (Ifti S.S.U. that 

Ibid. 17.111'1979A . 18.
SDem1of raticI1h'public' qdic ,"l01cnraizti tions Conmnected with Abolitimiifd m l 

o1l,%tm. Ce111'al .Minisiis', IPremtdential Demee, A's)..) !Khartotim, 1979), tranishttion, 
IImr'ogratpht'd. 

I I MOI 
A 
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Northern Sudan should be given three regional governnents with 
semi-autonoinous powers similar to those grainted to Southern Suc..an 
in 1972. As there, the regional institutions iin the North would have 
responsibility lbr supervising administration, maintaining order and 
security, and planning for and implementing regional ecoiiom ic de­
velopment. Unlike the South, however, where th( President of the High 
Executive Couuci: is ciected and -il(ionly l)c removed by the Regional 
Assembly, the governors of the proposed new regions would be 
appointed by the President of the Republic. 

Nimneiry argued that the i iplinc'mitatio of these proposals would 
create a 'realistic administrativc )attern that reflects national unity, 
attains efficiency, )roilitcs lrodtction and ensures proper growth of' 
national resources and t tidyrlistribution of wealth'. 1'he arrangement 
would provide a govermntal structurc that would promote equity in 
regioial dcvelopniertt and guard against social imalaincc. It would 
create a political systvm iii which national resources would be more 
equitably distrihutcd, and in which national d(evchol)mnt activities 
could he c(-ordimiatd and iniplecnititcd niore cflcctively. '[he proposals 
were endorsed by the S.S.U. anid a special coniniisiOmi was created to 
work out financial, adniinistrativc, and strtttural (t'tails. 

Although regioiialisatiol ill the Suildai is only in its initial stages, it 
is clear that Nirneimy seeCs succssfll inpleicnttlil io t a political 
necessity fbr linlaimitiming nationial 1unlity, and as a Iractical iuieaiis of 
achieving more responsive arid 'fticivilt administration. He has told the 
nation that the 'regioiilisation propos:;als c(oslitilc radical solutions fbr' 

' our supply, econmC1icand political lpn hlms , ihat they are essential 
altcrntllives lo teliporary solutions, and that they 'oln new horizons 
lot nultio al aclion ,lld c(nosliltle a progressivc stc') and ali additioial 
experietnce tothesystensofadiiist ration, government and democracy'. 
He claims dccntrtalisatiou to bw t rcsponsv to the aspiratlionsa gcnuin 
of* the masscs' that could 'h( lp forestall tetidcncies of' discord and 
coiiflict ', 

Bum iMthe Sudan. belicf' ill theccitralisation and widespread partici­
pation is still a, article of fitih. 'l'hc tangible enlefits have liot yet 
appeared. Ihe achicveinnt of these. goals will depend ill part oil the 
central (; o'rimtmu'uti's abilily to conitrol serious c-om nic 'roblcifls,to 
maintain political stability, anid to obtaii the co-o)erationi and support 
of tel. natioinal ) 'lllli't rat , local officials anid (lilt's, arid also (-tlinic 
and 'rcligiltsgroups. 

I lmt)td illA Il 7 M l, icm .wad H Rayah, 'SW G(Itl Comlllict.' MI 1h'cng: all il('7Jill­
'udannlt li IoTtt, p." J.promising slper h', in ]ihartmj !, ,| ,Alil 

'Ibail)' Bulletin, 17.11-. 19, 1), . .. 
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THE I 1MP1,EMENTATION OF I)ECENTRAIISAI'ION: CONDI'l IONS 

AND OBSTACLES 

The difiulties that the Sudan has had implementing decentralisation 
policies should perhaps not be surprising given its colonial history, 
strong traditions of central control, high levels of' poverty, and. the 
severity of its current economic and social problems. It is clear that 
decen tralisation involves falr more than simply declaring itpolicy of 
'l)Ottorn-tlp' decision-making, reorganising the administra ive struc­
tures, and establishing local planning procedures. FLxperience elsewhere 
attests to the extreme complexity of the process, and suggests that a 
variety of nutually reinfir'imin conditions must exist or be created 
befbre decentralisation is lasilIc' some are lrerequisites, others must 
emerge in the process. 

There is evidence, Ior instance, that a minimum level of' economic 
development must already have oc('arred hefibre local g()vernmeits can 
eft'ectivCly assume responsilbilities fir Itirther progress in this ficfl. 
Studies of the correlates )fdevoltion ina salnlphc of industrialised and 
developing nations concluded that it is most -xtvnsivc in those older, 
11tre )liti('ally stable) so(ietiCs that iave ial:CMdy aChievd sustained 
ecoiirn ic d(evelhpment, arndl in which technoiogies are well distributed 
and an extensive communications network has been crteated, "I'h us, the: 
question of' whether dece(ntralisation is an eflictivc instrument fur 
promoting developmen t especially in tlie poorest c iountries anor 
arrangemernt for suIstaining and making develo)ment more equitable 
once it is underw.',, is still open to debate. 

In any (:e, tlie Sidanse experience with devolutiorn suggests that 
its slu(csslul implementation depends lip(ii four categories of ntccssary 
conditions: (I) strong political commitment to (,cceritralisation among 
both national and local leaders; ('2) clearly dlefined deceintralisation 
policies and protedures; (3)ad(equate financial resources and admini­
strative capacity at the national and local levels to plan and manage 
dhevelopment; and (,I) physical and organisational inrfrastructure 

t flth(t e'xperim nis Cdii he lri. tit ,miuJmn, A m is(. siiryiv i'anizatian inlii had N. lihJ" 's 

Ii. \V av'r, 'A ( Iit i(A Alsscss it "tilt'"Tanzanialn l f Drivl' piiiit', in .gItmulturallt .Moh' 

)rielopment C u d Rprinti, 3o,July 977, PP. t 3u. St' Als. PaIil(:dlli ns, icuutii lalizali
m and 
[,oal Administrati(o flhr lllv.Il"l zallia" Almta Imlda) , ',3,S111111D l oph ill ill l(n + ,J.
197,4 PP. 15 25; anMdls WV. Fesshir, aind ID'entalizatifil', ill I)w. id'0-mralizati()n L. Sills . 

Internaional Lt l(upedu Nvw Yolk, t ) 7.1.Iv.j, o/ the Yoml Sirmo. Ii pp. 372 lhi Asialn 
cxplc'riclt is itstrihi.d il Nmtian I'pli ll and Milton F'stitati, Luial Oramzation /or Rural 
l)etelhpment: anatm .1 ilO expeutene ithaca, 197.1), itnd il variis situli bivt hr Asiant (:ntre 

linID)vcu pichw \dministratioi ,,.Ipprua'he to Rural I)erelopment in ,ita:the South .rianexpe wene 
(Kizia Imttpur, 19)751, passimhi. 

' Frank 1'. Shlirw(K, ')cvolitiiit asa Prohl)ti. if ( )rganizatinlh Slatcvy', ill R. '. Daland 
(,d.), C..paratire 'rban Reiearh (evv'ly IHills, 19a9), i. 75. 
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conducive to devolved decision-making and interaction among admin­
istrative units. Weaknesses or 'gaps' in these conditions make decentra­
lisation more difficult, and explain many of the problems that the 
Government of' the Sudan has faced in implementing its programmes 
of devolution and regionalisation. 

i. Political Comimiliment to I)ectnIralisalion 

Despite the strong pressure cxcrtcd by President Nirneiry f6r more 
than to years, sul)port fbr decent ralisation renlains weak among some 
military leaders and politicians outside his fiction of' the SllSdan Socialist 
Union. Central Ireaucrats and h cai eilites have either resisted the new 
regulations, or atternmp ted to reassert co n tol l over the ldecentralised 
structures. Some eCl tIhat civolutioi will [lirtdher divide the country and 
allow regional leaders to buiild scmi-anutorromons fieldorns withirn the 
Sudan. Others argue that decrntralisatior weakens the ccntral Govern­
ifnet's control ,ver dcvclopienlr, and rIiainitains thc provincialism 
that has irevertt'd the Sudan from achieving national unity. Thus, only 
a few of the refiorms inilii ted by the Local Govcrnment Act of"I971 have 
been institotuinna Iised, and thc probabilities that these will survive 
Nimeiry's personal tenire in office ar' thought to be relatively low. 

A related obstacle to inpleincting dcccnralised planning and 
administration has bee-n the c'inuiiig rcsistancc ofofficials ill both 
the national ministries and provincial councils to 'decision-making 
from bclow'. Civil servarits in ihe capital resentied the transfer of' their 
functions to the provinces, and atellprtd to maintain control over 
them, directly or indircetly, for as long as possilble. The resistance is 
attributalih riot only toi the rMltict.tice of central ministries to lose those 
functions that provided their basc of financial resources and political 
influence, but also it) the deep distrust oif'local administrators among 
techniciai i and profissionals with il thecentral houreatcracy. A recurring 
objection by ministry oflicials to devoltion has been that local 
administrators and rural people would not Understand their work. They 
feared that in the field they would rot receive the same support that 
they got in Khartoun f'rom supervisors who shared their professional 
values. As one technical officer exl~iained when the Miinistry of' Social 
AfIlirs was abolislhd: 'I don't know how I'm going to work in the 
provinces away Frint hone. 'lic province cornmissioners do not 
understand the work of social workers, s o {reflorts will b undermined. 

Tabau, po 
province's', in .'hudanam, Match '!97(,,P. I.I. 

' StV :\bidI N101 1 1,i'ial and .,i'ci I. guzc in' '}i, ''cnralizatim,: er to ii 
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Only the aliolitio o'some (Tnltral ministries ill the Sudan removed the 
most itransig nll Iureacrati, olstacles at least tcmporar'ly and 
served warlling to other ministries that their co-opratio;I was 

mandatory. 
A similar resisttance to widespread participation i1(ecisio-i-making 

is vviclt a;iiorig otlicials ill theiprovi-cs. 'l'lw(ily vflective inrce fir 
making dcenitrmlisation work ili tlw Sud;ani is withini tie ofi'e of the 
Provincial (,ommnissioner. ll the birallurats here tend to be fortn(ler 
central ministry technicianis, and ne'ithvr they nor the Ix(ttJ.e 
(oun;ils have t)eel cager to ext(e.rl aulithiority i) local councils. 

Administrative d cntralisatioD is also weakened by tlhe l ervasive 
distrust ill arural of* govrnini.it whosethe i arcas offic'ials, 'enlrist 

attitudehs lead theill to scwori 'paliticipation' ill d(evlopment activities. 
Manly local officials attImpit to work 'ar(lllid' inieilie(rs ifdistrict andI 
villoge councils rather than witlh Illril. ')islriust of' tlrc ability and 
prolity I'local coiuncillors is in.grai cd, an(I instructions oil grass roots 
dmocracy ar (ynlically adminlisi.rd', I lw'll (oitcrids.' Techiical 
ofli('('rs still (comtrol lcal planning a nd tbu.dgcing, and when they do 
(')nstult Ihle councils it is ustially on ,lyif) ttiliic':ti1,bai iori ofde(isiotns 
alrcadv maec. 
"'lIAw. iilINol'I t(<'< r'~tal Ibrcalttlcr;,<c to, Ilocal ad winist rattirepcnl r-at 


units aild rc 01.s lidlatt Iowc.r is evil'elt. ]I oull" csclis, as hlic P pele's 

bIi toll by its se.et 
ofhIocal l.vJverlllrtil , dcvllllticl ill tIhe sludall h 

Asscliblyl has alredy I llllimit tc"o tw (waliuatio 
hs 1siply rec('olltlated 

power al tdic proviiial h'vel Lv r.(.(lli, g Ilic (lcuisiol,-niiuking authority 
arId IscolIn(s of, thI' ((citrtal iillistrics arnd o(, locall goverl eits. 

A\lthcu lh thre liovirm ial lxv'Illive (,ils Ihve the ;ctlorily to 
delved fiiictioris tio lowI,%l-icveI (Illilvils, ti*w ('IlltririlllusidJe (of' 

Khar'omn have dlone so.,n c'vtllli(iill ol'ducltalisaiihm il Sc utherni 
I)afir 11r,,,.iicc oic,ilhd lhat ut mlait the loss of,c this has in efl 
identity by tli licwer coiircils which are entire'ly depceldIll Fml the 
Firviwe coutdils lc~r stull, c(uulillcrl, ,ciil authority t, Spril even the 
SilLltl(.St ;IIjjllItS lf',I,(), (. ,.

'
2 

M'orovcr, a mtajor oh,jccic of deceinttrisitmin was to, break up
traditiolal p)olitii( ;I tinflutloc. Iv fstahlishing administrlhtive struclrIes 

and platnnin.g prcvdrll-'s th witlOl w'aken tlie" pwr o local ielite's 
by bringing yOullger lhldh.rs into cihmmln iiit d'cuisiin-matking, or by 
strengthening tire 6l of(clitrallylappoiitul o,inials. I )crwt ralisation 
woIld tlerehy h'yd tigunwrt natiuia. uiity anrd Ilitial integralollo, 
a xd itexterdI the (Aerrnlnternl's influence iidevelop to the periliheraI 
areas. But it is lere that (livelse ethnic, religious, linlguistic, and 

, H ' ll I , t 1) 1,,f I av,.y % p,p it p. '1.II I , I. d ,, 
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nomadic groups exist together with little sense of common heritage or 
nationalism; obligations, responsibilities, and loyalties rarely extend far 
beyond family, village, or tribe. Decentralisation has neither completely 
broken the hold oftraditionI elites nor promoted decision-making that 
will achieve the kind of dcevelopment desired by the Government. In 
many Suclanese villages, for example, traditional leaders have emerged 
its local coun cil lors, and their demands are for social rather than 
productive irnvestmenr ts. 'lhe imos powerful councillors are cither 
traders or party leaders from the small market town which are the 
effective face of government activity', Howell obs rved. 'l)emands fbr 
"development" center upon the l)rovisiol of schools and clinics in 
particular, with questions of increased agricultural productivity not 
figuring in the infi'Tqunen t conuncil deliberations.' 

2. Clearly Defined DecentralisationPol'cies antd Procedures 

A second condition foriefctctive decit ralisatio; is a set of appropriate 
and concisely ceti ned procedures and regulations. Functions must be 
allocated so that they suit the dccisiol-making capabilitics and resources 
of' each levcl of' government, and the arrangements should be flexible 
enough so that they c-antt b rcalhlcated when, and if, necessary. Poor 
countries such its the Sulan, in which mutich of the poptloat ion is illiterate 
and unleducated, iccd concise and definitive decentralisation laws, 
regulations, and directives that ch'arlv outline tt- relationships among 
diftelrcnt levels of government as well as the duties of' the respective 
ofhicials and that can be clearly exf)lained to the tpeople. Planning and 
ilanagcrmrrcit l)r(cc(lu'('s must be kept sinfplc. 

Blnt little anay'sis was cone of' the appropriatc allocation oflunctions 
in the Sudan* and the dlecintralisation laws provided hardly any 
flexibility for their r'allocatior. Authoritv was devolved Fr'om the 
central ministri.s to lc provinces en masse, and the dift'ring capacities 
ofProvin(cial Councils and C(ommissioners to t)('rloirm the functions were 
never ass'ssed. It was simply assumd that capacity for d('velopment 
planning and inanagnicn;t cxiSted, Or that it woul CXl)and its futnctions 
wer'e devolvecd. Nor did national leaders pay nut'h attention to 

prese'rving the i.'oes oft'tralitional leaders, at least until tih( new councils 
could develop the c(c)acity to carry them not. I)evnlutio;; was used to 
attemipt to dc'stroy their basc of influtice at strategy that always 

l)rtduces op)ositioi; a;l conflict wlhtli it could hav, bet'n designed to 
co-o)t traditional l'aders and change their rle gradually, while 

IIflwt. hocxit, 1). jo9 . 



DECENTRALISATION AND ECONOMIC DEVE.OPM ENT 615 
drawing on their experience in such matters as land-dispute settlements 
or tax assessment and collection. The traditional, and effective, r6les 
of notables and elders in solving local disputes, for instance, could have 
been recognised officially. Traditional leaders could have helped to 
supplement the work of'local police and the courts in maintaining order. 
The evaluation ofdlccII tralisation p0!icy in Soi tlIerni Darfiltr Province 
concluded, for example, that the ugada or elders, Wi 1o help maintain 
peace by inlfrmal CO., St15(,,; atlnllg sInaller groups within the 
tribe...selected for their diplomacy and detailed historical knowledge 
of' the causes and backgrounds of' disputes', and the manadib or 
messengers, appointed by nazirs to collect information and taxes and 
bring instructions to scattered tribes and villages, should be given formal 
authority within local jurisdictions to continue perolrming their 
traditional Functions, which they carry out more effectively than local 
government oflicials., 

Problems arose its well from the lack of clarity about the responsibilities 
of' local COnCils. 'l'hc ambiguous role of local administrative and 
technical oAicer; after the abolition of local governmenv ts created a 
serious loss of' moralc. Many fbrmer local governmen t officers remained 
in their localities and J),trticij)ated as coui1cillors, but they no longer had 
flbrmal legal powers t1 perform administrative ft ne ti ns. B'caluse the 
Provincial Cxcutive not their atuthorityCouncils did dchgatc over 
local fi. ctins, many district and local C(otwillHs obtatined neither the 
necessary , arraiIts nor solticit'it resounrc's to perform their assigned 
duties. 'Ihus, man hlcal ('OCOIils rMail 'paper Organ|isations'. Mor-e­
over, th(- Provincial ( dollinIssionc(rs w('rpilace.d in the difli(ult position 
of' being both th( political and cmxctltivc lr!<ets of' thr province, and 
charged as well with sap'visiug a wide varicty ofI techllica! lillctions. 
The iitdequacy of'raim'd nidclc llllitg('ll'll, and tIl'hecavy dcmiands 
placed on th' timeoft()' tll m]Iissiotlers by the Sutdanese tradition of' 
fhe'-to-hct, de'isimI-ultkillg, made thelctective p('rfirmtnancc of' all 
du1ties assigned to themiealv impossible. 

3..'ld'quate Resources and Andministraive CaPacitv at National
and Local Le'vel's 

tucce'sslul d(ecetrafisatton rltCiir(s ,ldct-lUttC filanCial and adminis­
trattive resources at tii' local l'vel toi) arry out the ministerial luties 
dcevolved fi'(om Khartoum, and strong managerial capacity within th( 
''ntral )v('rlmen t to support and assist localities with implementing 

I ).v t' Vt I;lt. NIS.', u)p.'il. p 28. 
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those Functions. As David Leonard correctly points out in his study of 
neighbou ring Kenya, 'In a decentralizedci adminnistrative stir':ture the 
center needs to ibe every )it as st rOng as in a cCtI'a!izc'd oi1, )ut the 
orientation req uired is miie h) r-Stechinical scr\ i( la (he r than oli ierarchical 
control. i At th(. same time, local UliitS miiust have, or be al)e to acquire, 
suflicie nt hiialicial risollrc(s, trh6iicd plersoiiiel, and mianag(rial capacity 
to operate elflectively, aid to)(l'al with cetiltral urlati('racis on1 a 
reciprocal hbasis. But iv(li if ihe '-nitral ininisilries it il(, Su!daii were 
committed to ior extenlsive (Ic('e'lltralisatioli, Ihey have little caplacity 
to support andilfacililatc local plaiilnig alnd adininistration. 
The ilwflectiv 1i'nss f)iiithleof, cclitral i(lilliiistrtiiti Sudan cai lle 

attril)uted ili parl hi) the legacy o -olonlial domliiation, and in part to 
deeply inigriiied cult'til iradilitiolls. Lti(lhr Ig'l)tiain and British riule(, 
the Slntindalles(c civil Srvaill.ts Wl(TC iMilier as Well triiil, as thIey ought 
ti) have bet'll, nor"allwd to ii key pos iions of(responsibility. After 
independlice ill I l.the (;o\' i ii ,ialll iiil'd to) lhcalise nearly all 
positiolis withina ial-iili jod. llyi trailed ail iliexperiilic 
Sidliese wei( l)rioii(ld [I) Ifl)OOl]) rlaiks of ,adliiiitstration with 
inadequate piila)ainitii, ail loweI-level positions w(erec filled with imany 
who had litil (.(ill'ctiot or ti'ailiiii.g. As oii( aliallyst of S ldan's civil 
s'\'ice )poiiits liil. 'tl( vision ali( ilitclleilial horizonil o' aid tile 
standards sei i, those iromnoted to ilt' to1 ) gr;Idfs ili 15,I . .5 have hld 
atcontihiil iliclic'." \ ua-ter oda C(illtry latlr, the liuiuacracy 
renlailts ovlstalld with l1l)lp lenot tecliiicallv qjualified for Ilto.ir level 
(of resJ)-ollsihility, and is desperately shioi of skilled aiid profissiiial 
nlalilpower, i p)ivil that was aggravated in ilie l)b0is ly ihe 
(hvcriiii's lmily ,l il'a litceirgwhls to all college gra(iuales whio 
((l( not r silnc civilfllnd oil1 Aliiieit.l\ld virtuially iioiie of tIl 
Servants ('all he disiilissd m, dli (-Illilld, ih( ceitrial buireaticracy 

mallills large ,ti( ineltCivC. 
Miorovr, tradlitioial atiltidcs mid behaiviour keep ili bureauciracy 

inelicieii. (;v(.iitV1leit (tiil)lv illall lIvels. fi' ilistalce, must dlal 
with each olhr ill ways tihat Stress "stilootili iillwic rson l relatiolls. 
(onflict aild (riticisiii mnust n rl'ilssed,aidi( 'elimisiips thi rinf're 

I l)a 'iud . I.'a iii I. ,1 hIntl'id, ,'lI 1',a l 'rl i-unl I,.# nli i,, i11 I (,Ji i, Ilij 
ll 44I,(ll(4I1l 14177,I 211 
2 ( )h\iwntain .\liini. 't I. l ,, I,i ',il S ' i, ', l ii 1ti7 I. iII (Oath,/i .,,i d,,Ii/mitfrain 

,,iil Ap it l.i . Al-\L ''l i d( iii '.6. n t pp.piriif .l 17 * . , l2i. il a
Vnl milllingl ill Owll sllidall, I 1Ili~ l' Ill ',illI/ 141111hmmlal"",' ();,i,,,, 1 2, .APIA 19!73, Ill)
 
11 T), ' M , Allil t iliimI Iq11 Dhv I,l~pilillil gunic'il illlpli' ,,l Im ililhllilt illi ll'
;al .1111 1 IKI'Illl 
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the strong dependence of subordinates on superiors dominate public 
organisations. Superiors expect obedience and loyalty from their 
subordinates, and act paternalistically towards them. '[he way in which 
bureaucrats interact with each other and their clients is often more 
important than he results or consequences of their work. 

The strong tradition of'face-to-ftce communications heavily burdens 
middle- and high-level administrators, who spend an overwhelming 
amount of their time inpeisonal meetings with other officials, superiors, 
subordinates, and clients, rather that)dispatching work through indirect 
or writen communica tiuns. In the Sudan, it,-to-lace interaction is 
necessary not only because of'tradition individul initiatives tend to be 
condemned because the Muslim concept of',shura requires mutual con­
sultation to solve proJlems hut al;o because the necessary systems of 
communications either do not exist or are extremely ineflicient outside 
of Khartoum, all the more of'a handicap when it is remembered that a 
large majority of' th' population is illiterate. Thus,decision-making and 
problem-solving are slow. ti me-constuming, anid uncertain processes., 

Serious shortages of' trained perso'nnl within central ministries are 
aggravatecd by Frequent transfers, ('specially when those who have been 
promoted often take a cocric of' subordinates with them to their new 
posts. Moreover, both religious practices and the demands of' iarge 
extended lamilies 'ombine to justif*N the long periods of' paid annual 
leave given lo Stdaiicsc employces. (Governmentper;onnl are allowed 
it least to days ofleave a year,and often more is taken at fill or partial 
pay. Also, middle- and higher-lewel officials consider training leave 
every twoor thrce years to be itperquisite of'thvirjotes, and op)orttnitiVs 
lbr a long-term stay ov'rseas are particularly valued. Since key 
employe's are thus likely to Ie absent f[r extended periods of' time 
during the year, their tasks are passed from on' to another, or not 
performed at all. 

Moreover, the inabilit?, of'administrators to dismiss or even severely 
reprimanld incompetent p ulic employees, hclps to 'xplain the lack 
of' discipline and widespread corruption within the civil service that 
extends down u the lowest levels. A Regional Minister in Southern 
Sudan, who was previously a Provincial (ommissioner, chescribes the 
case ofit clerk who continualiy misfiles letters, fhils to tell his superiors 
about serious prolems, and performs his duties lackadaisically. 'He 
should be clismissecl', the Ninister 'ontendls.'Tti ihe has three wives and 

I SVV Zin,(T .P . ..,!).17. 
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nine childrci and if'! take disitpli nary steps I will become the object 
of'scorn, a kawaja (white man) they will call inc.'" Fven if charges are 
lodged against itcomipetet public Cmtployecs, the disciplinary corn­
mi ttee that in ust bc formed undeic'ivil service regulations is unlikely to 
recommenld sCrious disciplillary action becal se social pressu, es will be 
l)rouight onIi aniyi\ Inllb('er who advtlea tc, pLi nish ment. The Sudanese 

co)nlcept of ,nah'xi iires Ihat wrolgdolers 1)'bIorgivein, and tends tO 
inhibit anly initiative at iil)posiig pluiishililent. '[hus, throughout the 
)ureaucracy iill mployes are genierally a) athltic about f)erlormiing 
their dtties or serviig clients; there is litleh concern li)rmceting 
schedules; work is accmp lished at islow pa(ev, and when tasks are not 
coite)'tcd (om time, or a''rdhing to) lix'd staii(lar'ds, the generml attitude 
of all involved is that 'itis God's will'. 

oreovrl', i irticial l)roihile illilh Sudall is caused b sIho tages ol 
-tiruncd profi-ssiortls and skilld aliiiiistrators. ''hese ale seVee even 

withiln ihel central ((Av'lliielt, and the degree oFtvvliiioi i(olilln­
plated bi ll( iiext few years will exaceribate the diflictiltics that 
proviiaii l and local coiiiicils ti=w have iii stalling their positions. And 
the difficulties hav. bei)i ileiisilied over the past le'w 'ears by the 
'brail lraiiil of echnicallyt irinl Sudansc to high-paying jobs ili 
Saudi Arabia and other Arab ()il-pri Ill'ilig Thttuitrie..ibis shortage of* 
skilled techiticianits and il;iagirs ii the Sudall has been) a serious 
impediniti u) dcit rali ationi. 'Ihus, llth(utgh extensive authority fi)r 

)lning and tnagini g leatlth services has been devolved to the 
)rovinices, the ability , )rio\'iicial aditnistratotrs i(l)rolvi(le anything 

but basic iilativl' services is extily limited. llaiis to em)hasise 
prwetttiv. health care dui'ng the iext liv" years will ialke Further 
demands ()ialready iiadequat clades oflalth workers. 

.\lthouluil are Stiotis shortages of ad niii islrative anI technical 
stafalnost (everywher otide Kihartium, they are mist severe in the 
Soutitli PRgioi, where t7 calts (of Civil war depleted the ranks of 
y)uligl'r ililcle-level civil sev'arnts. 11Y i 97(i nel('y half' of all the 
administrative, pr(essional, and technical positions iii the Goverinillnt 
of the Southern Region were unfilled, and iiearly oie-tlhird of* the 
clerical anI i:-per cl'nt Ill'lower-level uiiiclassified [)ositioins were vacail. 
The widespread disruplioti )fpriVary and secoidary 'duication (huring 
the civil war, itsw(ll asIthe (Ist-lllti Ill s(hoo1l buildings, lef't the 
overwhelniiig iitaj)rity If So ilhil'l'rs illiterate, inakiing it nearly 
impossible fo lind adeiuate iiiibr)(1 (Jualifil ('ilidate. fbi' te('ltical 
IQu i ill hij kh[ Akot '()ti Ati1i1dr, l)hi'1 il: fivr lillitclialvi, , iii*Siudanow(, 2, 12, 

I)r'o'iilt'r1977, P. I. 
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only on providing nlew serviccs, but also o I(eonJlAltiIlg and InaiIItainiiIg 
pro(jects begun under previofis dCeve'hPIiMIit Plaris. I1y f979, however, 
the Government again hced sharply rising deficits. Infltiwl, flouwuted 
bletweeil '20,aId :o perCllt a y(;"'illthe lte' I970s, Ibalance'-of-paymtlIis 
deficits were llbot S) irilion i")N, with arreai'soly om finiigi,-debt
 
service .ulr);chijig Si ,lfo() rillioil., Tlhcsc firianicial prabres ave
 
fiwcicd llhe ( 1-iviriiit io fe i( lililiflil lia fi) ~9771 83 o"i1,Y 
SV(i;t teir it was publislhed, 1,trelrt a mor uscl'policy. 'I'licse 

prol~lehfs wew' 'xa'u'lbtaled by thle inability of ianairy r'hltf,;miiiistris 
to spd IhI'fiids ,lll,atcd to twril foi)l'opciflillls and (lfvrloliii t.
 
Betwefi 171 ilri i978 ,li example, [ie Ministry of'i lealillh had beel
 
able to spend rio) miore tfhl 66 pcc'itoftcl aintlial ffifids ajprpriated 
to its dev'elopniliit h Iifgrt, (X rpt fr ic ylr wilenl it slightly ove--sJ)pent. 
:\lthough Sonic o" ill"fiiilds lJ)Jf'(j-itelf wfr'f ievc' 'heitls( )y the 
ciitial (0\'enillf, a1god deal ofI tile- short-Cull ill spceiliig caii be 
attfribitcld Io dmiliiistir tiv, ilm-fli'iri('c withiil Illc. ,,iliisiitr o( lvaltlt, 
aid to Ich inailiy of t.iNliiistrv (f Public Works t,clisirct Ihe 
lic'ccssary ttcililic..i. 

Thec~uui df pilt-icipiaiorr ill dc(f)jpri)(lt j)il~iiig rol~ics 
(hllioi~lt ic ih ucl r.iti/r.ils liiivc hitlre or i( cout t-ol ovlfiniciial 
rTs ClrftS which t, a'ar" their plans. Tfi(c 5itig f.ojfll).vatiligwitll tll 

ail(l ( llh irrlt fiiifs illtil Sulii ';sts s iiOfs (lrtlhits oil llh 
,
fl-Lsibility 1ii r,.-(.; iioiri. Tllal lhle l j()'il"s ,\ssrilldb (i<lliiit i r 

1,.0( .\('tthat t.\'atlltt(d Ill.f.slill i llth(, ("v\'Tllililt ill 197(j \wats 
Ililt ill its i hlifliisioi ls: Im-8llrii i (thli til isifficivi iv of''It p' ill at l 

fiids was Ilie basic oa111 of * weaknesses ...ill Ili' sii.tiitii is fidtlihe 
l of tlll'iig 


lh 1iniWilliigiss t ce a dlit) l'i axing )o we'rs,
 

People's owal Govrileritl tfhin inio on'ilply ske-]ltoiis.'-' 

(e %. 
an1(d ihltwrak rv'iirir-raisiig l m)8iti's of ilost pj ovillcil ainld local 
g( irililils, prtjJ~lciat( Il ri lcl. 'lie oWorld Bik istiinits thatl 


in lirht fiscal - l;iiisfiLs ( cnty c iat9 75; Ill h (' ltllr ove rllt 

Plt)\'i(i (d72 11cr -itlillltes, th (lil 11)0111 per(I Iitof'ill Ilcal ;an1d y 12 

(.(.ill (d, Illc rlelaillilig ii was raisrd through oral taxation. The 
lorw yiIlds of, local t:ixcs ire attibrtalileiot I ollt iletive tax 
assessiflilf lliid ('ll 'clioi, buit als1 Ihl t that rates have iflnlailicid 
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unchanged for many years despite inflation and structural changes in
 
the economy.'
 

4. Physical and OrganisationalConditions Conducive to Decentralised 
Decision-AMaking and Interaction 

One of the strongest arguments offired for decentralised planning 
and administration in tile Sudan is that the country is so large and 
heterogeneous that nany of the I)cripheral areas art physically isolated 
from the national capital, thus making central planning and manage­
ment inefective. Yet these same conditions -- large size, heterogeneity, 
distance allong administrative centres are also obstacles to eflective 
decentralisation. '[he' are not C(ondtcivC to national integration and 
unity, to promoting the delivery of efficient services, or to allowing 
conmmunications and interaction anong local administrative units 
within region:;. Inaldequ a te physical infrastructure, transportation 
facilities, roads, and co1m mo, ications networks within the rural regions 
of tile Sudan makes co-ordination anong dlecentralised decision­
making units nearly impossible, and interaction between tile central 
Governmnlt and local administrations is extremely diflicult. More­
over, local administrators have faiced cnormlOUS difitcltiCes illnmbilising 
resources, supervisi ng fiCld pCirs orel, (list ri buting services, and dissem­
inating infibrmation. 

Only a texw sortLaced hiigh ways conneict KhartoulIn to other Provinces 
in tile eastern and central paits of the Sidall, and large parts of' the 
north, west, and south reilrain inaccessible by road. Some river
tr'anspoirt allows travel to the Smltrth, but11 (luiiplcneit is01(1 aiM inadledluate. 

The national railway system that connects Port Sudan with Khartoum 
is decrepit; tracks are poorly maintained, and much of'thc rolling stock 
is obsolete or ill disrepair. Sudlan Airways provides only limited and 
unreliable flights to some of'the larger towns in the interior. Vast areas 
of' tile Stld illa inaccessible even by feeder roads, seriously limiting 
the ability oflocal adininist l'ators to provide services, visit the popUlation, 
or distribu)te sulpplies. \hati(ver co-ordination does take plac between 
local (oIlils and the Provincial l'xecctivc Councils depends on 
sporadic and ilificqmcnt Jl)'rSolial conmmluications. But many provines 
lack cable, wireless, or telex cquipinent, and hiwal officials often cannot 
'onlinUlicate with either the national capital or with a n1umber of towns 
and villages within thcir jurisdictions. The inadequacy of' physical 

I InernatioL l Rect rul ion )vI Sudan: -'dor .urtey'Bank In- st d tI 'th pin tr, gtttdlural 
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infrastructure and transport, combinecd with :ecriots finincial prohblms 

and organisational inefticieicy, limits severely the operations of local 
administrative Units, ad( ,acs physical obstacles to widespread 
participatlion in local d(cision-making. American A.I.I). analysts have 
observed that the Governmein ill the Soutliri Region 'call barely 

condct its Iusihess o r lack of vehicles and powernornial If'll, 
generationl. Sparc parts too arc virtually iioicxistelItC. 

Nor is the sctlintit systcln iII the Sidani coiidllcivc to decetiralised 
decisioin-makiirg and interaction aonl()ng ('0111utiCs. Most of the 
Suclan's 1i6 nillioni peoplc are widely dispe-sed over a area sizeIll(-

of' ,estern [url'ope, ,'itliooit access to regional ()IOlocal mirkets, ilnputis 

for agricultural orteloJpnimil,basic I(Solll'(.S. The (listril)iltioniotlhlr 
of resources i((le(l(fil0lduchli)'iit ishighly skcwed. lhe oVerw'eli g 
perceiltagi of p"hysiciainis and health fhcililtis, h6r (xainJ)l(, ar( located 
in ith Illost lrl)<alisc(fd aias Khlariomii anwl ih (;zira Province 
where each pul)ic liralh cane lliliserves Fromn ,t((1 to I4,oo(o people. 

But Ilsew h ere IInt is I ) lemitsio rises as hiIg Io l-,I).2 Rural s 

telid to he iullisrved by most cfeveloMionlil iolls, aid diey are 

largely iaccessible htr iarketiog iunf tradc. Moreover, tihcosts of* 
pro'idingr. services to mv('i'lv high,andsmall scattcrd stitleiireirts ar( 

ih( ise of (dxisiiniI"Iguililics is gecicially iielicircit. 
'ille plivsical iso liatl of&small rural villages, tire lack of widely 

displersed larker (cilre's, 1 of lliddle-sized(raiiriiilteiS 

citics, as well iaswakiiesses ii Ire( linkages aimong then, c'oistrail 
pro(luction and trade iiih oi of ii'Sudalln, and ilhibit political aid 
adlniinistralivc iiiteractionl Within Midrilllolli ur pro'imices. Thus, 
locatimlg services and hicilitics in.iilsch ;Iway i1slo articulate aid 
ilitgi'at lhrc ntioll's spiltlial systlcir su.siii esseImlial, ri()only f'or 
(rlatlilig a 'l)aiiil ifiiaslii'ucturc' irmore com(nlicivr to pro(iticliuln and 
x(liaill ', lirt f0r i( ihikitgcs 

ii(fte ilirirclutv'


also streigthlihiiil political aign, 

regious.1 
di sppioniriiig rsirllso(l'cirnlsationr illIll( SlIcll caill 

als o x lainlr(l by llr( a 

"inally, Ilire 
X[) ilbs'ilce("( )Iir ,vekii('sscs ill,umlblic ;inrl ln'ivatt, 

institutionis lrl Illrnlara.cgrial capiacitycdled iii oni( ll'incii aild holster 
of local gor(.illlll(its, iibl I failti.. org4<iiisliiionial likaigcs andihe s ini 
iiltera('tion betwne1in (ririrnl adll adnllinrisratiois. 'l'lc hirtiiis 
usially l)(l iil biy i)i'ival'inliter)risrs ii ion-so iilisl rcominrics ;Ire 

the rsl)oisilldlilie's ill' ) arastaial orgrirmliito l ili thre ldaii, and with 

i . ,iltA ,,l,/,m,1rt1 Stateme ntah,;.nt, , Ibid. 1. j. I.*\ ntIll 

I hIIv;IalIuIIn lrl iIcI a il p-i.l c1nnilif I) hlA. Iondim-lli a id i i Rutddh, 
t[,han,:a1I'mn d ml bo<lb,p.m, a ii/patu lv)/w opittahlegr~u'1h .N(-%%Y'Wk,,ia 11178)l. 
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few exceptions they are poorly managed. Most public corporations 
make additional claims on the national budget instead of contributing 
to public revenues. They have most, if not all, of the deli.ier es in 
administrative capacity that characterisc central ministries and, indeed, 
nearly all other governmental institutions in the Sudan. 

With the exception of Some of' the heavily financed organisations in 
the Gezira scheme, for example, co-operatives in most provinces are 
inefficiently managcd us.ially by non-proessional local leaders who are 
frequently replac'd at annual meetings. Th'e resulting 'confusion and 
inconsistency of leadership leaves the cooperatives in a dysfunctional 
state, incapable of weighing alternatives or making soundiIl (lecisions' .' 
Agriciuto nal 'o-operatives in the Sudan are chronically short of opera­
ting capital and credit; most lack mechanisms for generating savings 
among members, and even those that ca, mobilise sonxe of the meager 
Surl)luses produced by villagers have no\ here to invest those resources 
to obtain a reasonable return. The co-operatives and extension services 
in the rural areas, in turn, aie, poorly supl)orted by the national 
ministries in Kharton in. Accord ing to an A.I.1). technical assistance 
team in 1978: "Backup sup)ort from thc Ministry [of Co-operation] is 
weak ill sch arcas as training, materials, promotion, general supervision 
and planning bccause of coninninications, transport and funding 
constraints... Headquarters l)ople rarely get to the field.' The ability 
of the central ministries to providc assistance to supporting inistitu tions 
for decentralised planning and administration is low because of'shortages 
of trained manpower. Thus, the staff of' the Ministry of Co-operation 
has been 'spread so thin that its impact at the village level is negligible 
in terms of meaningful support and extension services'.2 

CONCII SIONS 

All of the weaknesses that have obstructed the implementation of 
decentralisation in the Sudan form, perhaps, the strongest argument for 
pursuing such programmes more vigorously. Unless these problems can 
be addressed, and the obstacles overcome, there is little hope for rapid 
and equitable development through cither centralisc I or decentralised 
administrative structures. '1he Sudan's experience shows quite clearly 
that many of the conditions identified earlier are pre''quisites to 
decentralisation, and that the relationships I)etwcei (levoluo tioii and 

I U.S. Agency fir International l)etjIipmn t. ']lhuv Nile Rurdl )cvrlp nitvt Project Paper' 

(Kharttmn, 9 7.1), p. B3. I Ibid. p. l6. 
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development are complex. The sequencing of activities must therefore 
be given careli attention in the design of policies and their 
im plemen tat ion. 

No government that attempts massive reorganisation of political and 
administrative institutions can expect to implement its policies without 
problems, obstacles, and delays, and the Sudan has surely faced iore 
thitn its share since 1.q69. Yet, Xl)eriencelprovides important insights 
into condit ions that are necessary to turn plans into realities. Weaknesses 
in local iganisational structures, and in the linkages between provincial 
and local councils and the central bureaucracies, are perpetuated in 
part by weaknesses in political conmi tmcnt to decision-naking and 
management Trom below', and by ambiguities in decentralisation laws 
and proceduTres. These ill turn ar rCinifbrccd by the adverse attitudes 
and behaviour oIf government oflicials at both the central and local 
levels towards widespread participation indecision-naking. Attempts 
at decen tralising important lkictions were undermincd by inadequate 
financial resources, and by the lack of trained manpower willing to serve 
inthe provinces. All ofthese weaknesses, again, were reinfbrced by poor 
transport, comn iiications, and physical access in rural regions, by the 
country s unarticulated and unintegrated settlement system, and by the 
lack of' supporting organ isations at tile local level. 

Thus, it is to these issues, as well as to the procedures and structural 
l)roblems, that deccntralisation policies must be addressed, if they are 
to be successfully implemented and to have an impact on stimulating 
inore socially equitable economic growth in developing countries such 
as the Sudan. 1 

ST. lh'nnis A. RDdh lli, ( vrnn eulvcntralization inl(C.nJlparativ 15rsp ctive: thvory
 

adil pra ticilli (ilvvll'h InIil cuin i-s',inlInt'na1ioal Reitezv ..dmini.,ttir(l'i nc'.l(Brussels), 47, 
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