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IMPROVING THE IMPLEMENTATION OF DEVELOPMENT PROGRAMS
 

Few of the problems that developing nations have faced during the past quar­
ter of a century have been as 
complex and intractable as finding effective
 
ways of implementing development plans and programs. 
 These problems are
 
likely to become even more complex during the last two decades of the twen­
tieth century as developing nations and international assistance agencies
 
more vigorously pursue programs to 
promote socially equitable growth and
 
extend the benefits to 
poorer groups in developing societies. 
 Recent national
 
development plans and 
foreign aid Policies undeline the importance of decen­
tralized planning and administration and of widespread participation by 
in­
tcnded beneficiaries in the design and implementation of development programs.

Indeed, some arque that decentralization and participation are inextricably

related in achieving equitable development. Analysts in the U.S. Agency for
 
International Development (USAID), for instance, contend that "increased pop­
ular participation, to 
be sustained and effective, requires the mobilization
 
of local actors and the institutionalization of their activity." 
 They insist
 
that "decen.tralization is necessary to increase the scope of 
decisions, and
 
thus incentives, available 
to local participants, as well as to build insti­
tutions to encourage, structure, 
focus and stabilize such participation."l
 
More equitable development can only occur, they ainue, 
if hew administrative
 
structures and procedures allow those who have been excluded from economic
 
and political activity tc participate in development planning and management
 
in the future.
 

Although decentralization and participation appear frequently as 
objectives
 
in development pia-s and policies, implementation has lagged far behind
 
political rhetoric.'- The difficulties can be attributed to 
the general
dearth of knowledge about program implementation and more specifically to 
the
 
lack of attention given to the design of implementation strategies by planners

and administratoLs in Third World nations. 
 Moreover, the theories of develop­
ment administration that emerged during the 
past quarter of a century have

provided little 
guidance on either count; dovelopment tneorists and practi­
tioners are onty 
now beginning to explore the dimensions of the implementation
problem. :Iuch of the development administration theory oi the 1950s and
 
1960s focused on macro-economic planning, societal modernization and national
 
political and administrative reform. 
 Grand schemes quickly met pervasive

and intransigent obstacles, 
however, and lack of attention to administrative
 
detail destroyed the credibility of those approaches during 3
the 1970s.
 

But implementation has 
now become a central, concern of governments in develop­
ing nations and of officials in internationai funding institutions. 
 Improving

the management of development be a
programs and projects is also likely to 

dominant focus of development administraxtion theory in the i980s. Nearly

all national development plans now recognize that 
implementation is at the
 
core of development straL..y. 
Nigerian planner., for instance, admit that
 
"implementing a plan is as important as, if not 
more important than, drawing

up the plan. Experience has shown that 
even with the best planning techniques,

there usually exists a 
gap bcLween plan formulation and plan implementation."4
 
Kenya's development plan for 1979-1983 makes 
uhe improvement of managerial

capacity in government institutions a major objective, arguing that
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"performance of many of these (institutions) must be improved if the tasks
 
set forth in this plan are to be accomplished. The development strategy to 
alleviate poverty places new demands on the nation's institutional network." 

International assistance organizations such as the World Bank, United Nations
 
Specialized Agencies and USAID have come 
 to similar concius:ions. A recent UN 
report points out that the "process of decisionmaking on strategy choices 
for national development should be accompanied by elaboration of their public

'administration impl1ications. " The experience of USAID officials indicates
 
that "erroneous assumptions about project organization and management or

administrative factors have been a major cause of failire, or lack of complete 
success, of many development projects. ' ' 7 And a recent World Bank report con­
cluded that "the main function which has evolved for the Bank is to assist 
the borrower... in identifying, helping to prevent, and solving the F roblems 

'that arise in the course of implementation. "8 

Despite this strong resolve to deal more aggressivly with problems of imple­
mentation, little has actually been done to anticipate administrative require­
ments in the formulation of development plans and poli cies. Of the 342 pages
in the Nigerian pJan, for example, only 6 are devotd to implvIfentat ion. A 
recent review of 30 national development plans formulated during the L.970s 
found that only hl f had sections addressing administrative and manageient 
issues, and that only 6 of those explored implemen tation requiremen ts in any
detail.9 Nor is there much consensus among intercnational assistance agencies 
about how program implemen tation can be improved in devuiop i a' countries. The 
United Nations report points out that the concept is new and that "in practice, 
few developing couamt ries have initiated such comprehensive administrative 

' -0planning. USAID officials frankly admit that "determining the precise 
application of general development approaches in specific cases remains, de­
spite all our efforts and those of thousands of practitioners and scholars
 

'
alike, a very murky, difficult, uncertain, complux and intractable business. "11 

Although many studies have been done of Third World governments, little effort 
has been made by development administriation theorists to identify tl. factors 
that influence policy implementation and to provide a comparative framework 
for designing and managing development programs and policies. Traditiona] 
theories of development administration attributed the difficulties of Third 
World governments to three major deficiencies: ineffective administrative 
procedures and managerial techniques, weak or iiaduquate development institu­
tions, and inappropriate or pre-nodern governmental at riltc t re s . 'The prescrip­
tions of tle .950s and 1960s, there fote, focused pri mar ilv on administrative 
"modernization" and reform. But evaluitions of devep:pmeunt prgrams during
the 1970s found that administrative refor-m alone had tie mactpI on promotingti 
economic and social progress or on alleviatingl massive powerty. Most prescrip­
tions for adminisatrative reform fail ed to address cruicial] quest:ions of distri­
bution and equity, and were themselves defic nt in providing strategies for 
implementation. Indeed, the issues addressed " tradit ion]l development 
administration were too narrowly defined to op r,vc implementation capacity; 
crucial variables such as poli tical will, burc tucratic at t i tudes and behavior, 
cuntural noms, economic structure and spatial and physical systems often went 
un~xplored. 
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This paper reviews the major approaches to development administration in the
 
three decades following World War II and their limitations for guiding the
 
implementation of development programs. 
 It then describes the experience of
 
several developing countries in East Africa that have attempted 
to implement
 
programs for promoting decentralized administration and increased participa­
tion in development. It identifies major obstacles to implementation of
 
these programs in Tanzania, Kenya and the Sudan, and some of the crucial 
variables that impinge on policy and program implementation in the developing
 
world, to which development administration theory of the 1980s must be
 
addressed.
 

APPROACHES IN DEVELOPMENT ADMINISTRATION THEORY TO
 
IMPROVING IMPLEMENTATION CAPACITY 

Development administration theory of the 1950s and 1960s was reflected in 
two somewhat different but not mutually exclusive approacnes. One, which 
Siffin has labeled "tool oriented," contended that program implementation 
could be improved in developing nations through the transfer of administra­
tive procedures and techniques from industrialized countries, and especially
from the United States, Britain and France. 1 2 The other argued that political 
processes and administrative structures had to be thoroughly transformed and 
modernized before developing country governments would be effective instru­
ments for promoting economic and social progress. 

Those who believed that implementation capability would be improved by the 
transfer of adminiStrative procedures and techniques from industrialized 
nations followed the Weberian model for building efficient bureaucracies. 
They sought to create administrativc procedures that were objectively "ra­
tional," politically impartial, and economically efficient. Advocates of 
this approach insis ted that development administration must be concerned with 
the 'technial procedures and organi:zational, arrangements by which a govern­

' ' 1ment acilovcs movement toward development goals. Riggs argued that develop­
ment administration in this sense was concerned with the methods used by 
governments to attain their development objectives through the implementat.ion 
of policies and plans. 1 4 The UN Handbook of Public Administration issued in 
the early 1960s was the embodiment of this approach. It set out prescriptions
for creating organizational hierarchies within bureaucracies, establishing a 
civil service based on skill and merit, improving personnel administra.ion,
establishing pub] c enterprises and reforming budgeting, supervision and train­
ing procedures.15
 

Administrative and political modernizers, on the other hand, believed that 
the transfer of administrative procedures and techniques from Western democ­
raties was necessary but not sufficient. They viewed development administra­
tion as "social engineering," and national governments as the prime movers of 
social change. Landau defined development administration as a "directive and 
directional process which is intended to make things happen in a certain way 
over intervals of LiM."16 Others perceived development administration as 
a means of improving tile capacities of governments to deal with problems 
created by modernization and change; it would be the primary instrument for 

http:procedures.15
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transforming traditional societies.1 7 
 Unless the entire political and
administrative system was reformed, governments of developing nations could
 
not adequately direct and control social and economic progress.
 

But traditional approaches to development administration came under heavycriticism during the 1970s. Siffin concisely summarized the weakness of the"tool oriented" approach.18 It attempted to 
create bureaucracies based on
values of rationality, political impartiality, efficiency and democracy thatwere predominantly characteristic of Western cultures. When the proceduresand techniques were transferred to other cultures they were either misusedor found to be irrelevant. This approach also assumed that complex socialproblems could be solved through modern administrative procedures and tech­niques. But in many countries the transfer 
of Western administrative methodssimply introduced predetermined solutions and inhibited the development ofanalytical skills among planners and administrators to deal with unique prob­lems as they arose in their own societies. Moreover, the tools were trans­frred from well-structured institutions in industrialized societies to
loosely organized governments in the dev:loping world, where they could
work as uhey did in Western countries. Indeed, 
not
 

many procedures and techniques,such as program budgeting and systems analysis, were transferred before theirefficacy had been proven in industrialized nations.19 In countries where thetechniques took hold, they often created powerful technoc'ra tic clIasses thatwere out of touci with the real problems and needs of people--euspocially
poor--in their own countries. Finally, the tools of 

the 
Western ldministrationwere concerned primarily with maintenance functions and thus their transfer
did little to improve Third World governments' capacity 
 to promote development. 

Similar criticisms have been made of the administrative and poli tica] modern­ization theories. They we'e ethnocentric and based on philosophies and valuesthat often rendered them useless or perverse in many developing nations. Pyepoints out that the literature never yielded :a concise definition of politicaldevelopment. It was variously defined as tile crcation of political prerequi­sites Eor econom [c growth in indus t r La lized coun tries, the rrea t ion of govern­mental institutions with characteristics similar to tIne found in Europeannation states, and reform of legal and administrat ivee ru purs in the Amar­ican or British tradition. Some thought of it as mass mobilization and parti­cipa tion in political processes, crc ation of procedures for orderly politicalsuccession, or tile sharing of power 
 and autherty in democratic fasilion.20
 

The institution-building movement, which largely displaced these prescriptionsin the 1 9 60s, called for more intensive efforts expand tile num1 r andto 

strengthen the administrative capacity 
 of government instit ttions. Thetheory was based on the premise that the poor record of implementation indeveloping nations was the result of inadequate insti tutional capah :1ity toperform development functions effectively. Thus, development administrationwas given a new task: to build the institutional probem-solving and innova­tion capabilities of governments in developing countries. Siffin argued that"the essence of de-elopment is not to maintain, but to create effectively.... Doing this means, aeng other things, marsha]llin g substantial amountsknowledge about organ izational design 

of 
and the effects of alternative organiza­tional arrangements."21 Thompson insisted that Weber ian wodels of bureau­cracy were inappropriate for the innova tive and creative t, sks required ofdevelopment administration, lie offered an adaptive model aimed at creating 

http:fasilion.20
http:nations.19
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an organizational atmosphere conducive to 
innovation. Both tool-oriented
 
and administrative reform approaches sought to 
strengthen central govern­
ment control. But because policies evolve under conditions of rapid change

in developing countries, Thompson and others argued that 
they were not
 
susceptible to central direction. 
He called for the creation of institutions 
that would be more conducive to creative problem-solving: non-hierarchical,
non-bureaucratic, professional, problem-oriented systems in which communica­
tions structures were loose and in which decisions evolved from group
 
interaction.22
 

Esman defined institution buil.ding as "the planning, structuring, and guid­
ance of new or recunstituted crganizations which a) embody changes in values, 
functions, physical and/or social technologies, b) establish, foster and 
protect new normative relationships and action patter-is, and c) obtain support
and comp Lumentari.ty in the environment. ' ' 22 The aim of the institution-building
strate,'.' was to c reate "viabl.e development institutions;" those with the 
ability to delivcr technica 1 s.rv ces, to internalize innovative ideas, rela­
tionships 
 and procticc; within the staff of the organization, and to continue
 
to innovate so thimt new tenciol og Ls and behavior patterns would not be
 
"frozen" in their originlt, torn. A viable organizatLin woul d be able to 
attaoin fovoable recognit ion within socie2ty, be highly vlUCd or regarded by
other organ:.'sotion, and got them to adapt the innovative chnologies, norms
 
or methods t hot it introduced. Thus, institution-building strategy was con­
cerned notL )' with strengthenins!, tle administrative capacity 
 of individual 
organi.o:i i but also with for}.,i, cooperative reLationships among
 
institutions.
 

Applicti.,n of the inst iLution-biilding strategies, however, has usually been 
limited to mini stries in centraj government-s and to large educational and 
research instjites; the abtraict ness of the theory and the complexity ofexecutin, iit Tmae it diffiCULt to apply in most Third World nations. Where 
ins ti. tnt ion-hLidldug was tried it was of ten consi.dered as an end in itself. 
It did not, thCre0fore, addres;s qestions of equity and participot-i-on, or the
 
role of the poorest g:,rouv)!; thlat lacked 
 access to instituti 01'0L resources. 

Perhaps th,_ most ser'ou:; shortoIi.ng of traditional approaches to development
admini.stration, however, was that prescriptions for modernizing administrative 
procedure.s, techniques, insti.tot ions and structures were themselves policies
and progrM, Lilirt had to be iipIlmented within existing government institutions. 
Development ;dmiilst tr;ion the roists largely begged the questioLn of how these 
reforms wuli beh i.mplemented in administri-ati ve systems diagnosed as inefficient 
and ineffectie, ,ll] therefore jn need of re formo. 

Al thougi CebilitotILng de ficl-ioncLes in administrative procedures, managerial 
techniques , government insLitit;tions and political structures may, in fact,
inhibit the imiplenientat !on of devel.opment policies and programs in many 
countries, they do not entirely,. explain the difficulties that Third World 
nations have h:id with implementation. A variety of other factors that condi­
tioni the rmnota,,t of c ngC that can b( made in institut ions, and which there­
fore are creCiaI_ ln fo rlllot Lug impl Iementa tion strategies, have not been inte­
grated in to devio-lojonenr ldlmmi:;trotion theory or pract ice. This is illustrated 
quite clearly when tile experience of developing nations with implementing
administrative reform programs is examined and the obstacles are identified. 

http:shortoIi.ng
http:Lumentari.ty
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Recent attempts by governments in Tanzania, Kenya and the Sudan to decen­
tralize development administration and planning functions, strengthen

local institutions and reorganize the political structure to attain more

equitable economic growth, underline the complexity of policy implelnenta­
tion. Experiences in those countries highlight the variety of factors

other than administrative variables that 
affect imp] ementation. Although

the policies pursued in East Africa sought to 
attain quite radical changes,

they were based on a conventional assumption of development administration:

that reform of administrative procedures, institutions and structures would

itself promote social and economic changes in society. Failure 
 to analyze
those factors that shape the society in which reform programs must be admin­
istered created obstacles to attaining policy objectives. 

ADMINISTRATIVE DECENTRALI ZATION AND LOCAL PARTICIPATION IN
 
DEVELOPMENT MANAGEMENT: PROGRAMS AND POLICIE.S IN EAST AFRICA
 

Governments in East Africa have emphasized the importance of administrative
 
decentralization and local participation 
 for equitable economic develop­
ment since 
 the early 1970s. Tanzania, for instance, has experimented with
decentralization and participation for more than a decade. President Julius
K. Nyorere, the architc.t of Tanzania's socialist government, insists that
 
development must mean more tPrT-'-imply increasin. gross national 
 product. Tan­
zania's model for equitable growth required benefits to be widely distributed.Tanzania's leaders attempted to create an economy capable of providing for
 
the basic needs of the entire population and sought to establish a govern­
mental system in which the would
popula t ion become p0litica 1ly conscious,
independent and responsive. Nyerore attempted to fashion a unique form of

African social ism, combining institutions for widespread part ic ipation in

development decision-making and management 
 with those for strong central guid­
ance of the national, economy. Tanzania's leaders sougllt to develop a self­
reliant agrarian economy in which all segments of society coul-d participate
in productive processes and reap equitable returns for their participation.
Tanzaiia wO] d thus avoid the great disparities in income and wealth between

urban and rura l areas, and privileged elites 
and the peasant masses, that
appeared in the wake of economic growth in many developing nations that tried
 
to imitate Uestern industrial societies. 24
 

To achieve these gou;il, Tmnzanla's leaders decentralized the government in
1972. Local. governc:aLs were abolished and their officials were absorbed
into the central 'overnment's civil. service. The highly centralized national 
ministries were reorganized and many of Lheir development planning and imple­
mentation officers were assigned to the region,;. Regional authorities were
given greater responsibility for rural developnent planning and the powers
of district and vilage development commit tees were expanded. Teams of
technica.l officials headed by development directors provided administrative 
support to local development committees. 

Administrative decenitralizsation was designed in part to strengthen the ongoing 
process of "villagization." The creation of 1jaad villages was a form of 
area development in Tanzania through which the widely dispersed rural 



-7-­

population could be concentrated in communal production units and be provided
 
more efficiently with government: services needed to meet basic needs and
 
increase agricultural productivity. Through ujamaa villages, government
 
resources 
for rural development could be integrated and local organizations
 
could be created for popular participation in development planning and admin­
istration. 
 The underlying political and ideological motivations for mobil­
izing the populat:ion to support the national government was reflected in the
 
designation of the Tanganyika African National Union (TANU), 
the country's
 
only political party, as the organization responsible for implemeating the
 
decentralization program. 
 In most of the country, political party structure
 
paralleled the decentralized government structure, with TANU leaders playing
 
a significant role in village activities.25
 

Three principles were inherent in the 
reorganization of local administration:
 
that rural developnent must be managed at the local, level, 
that it must have
 
the partic ipation of the population, and that it must be coordinated by the
 
central government. Thus, the )ecentral.izat.i.on Act of 1972 created a four­
tier, hierarchical ly-or ganized admi.nsistrative structure, with the President
 
and central ministries at the t-p. dealing with national affairs and overall
 
guidance of the natonal economy, and thre levels of local administration
 
for planning and implementin g regional and community development activities.
 
Regional and district admIni.strations, headed by commissione ars,formed the
 
second and Ltin 
 tiers, with wards and viillages headed by party secretaries
 
forming the base of the administrative pyramid.
 

Kenya's uconomic system remains basica iy capitalistic, but decentralization
 
of planning and implementation also became the cornerstone of its rural.
 
development policy. TIhe national development plan for 1970-1974 outlined a 
program for doL gatin' ,ctbstantial responsibility for development to provinces
and districIts. Provincial and district development advisory comnittees were 
set up "to coordinlte and stimulate development at tihe local level by in­
volving in the planning process, not only fovernment officials, but also the 
people through thei.r represntatives."26 In 1.974, the government further 
decentra izd dvc lopeinaLt functions by making the districts, rather than the 
province;, , era of dlve lopment administration. It would strengthen their 
technical ,ad dministrative capabilities by assigning District Development
Officers (D)IDns) to local development committees and by providing assistance 
with indotr-i;1, infrastricture, and natural and human resources devel opment 
through District Planning Officers (l)POs). 
 The staff cf the ministries oper­
ating within (each district were to become members of the development committees
 
along with local offic ials and members of Parliament. 

For the Suda dlct'n tr;Iii, zation was a necessity in a country that is larger
in size thtn Nestorn Eu rope and where the ability of the central govern­
ment to rule from the capital city meets severe physical, political and
 
organizational, constraints. 
With the socialist revolution of 1969, President
 
Gafaar Mohammed Nimeiry and the 
leaders of the Sudan Socialist Union advocated 
decentralizatioen a-, a prcondition for political stability and as a fundamental,
 
principle of social ist ideo.l.ogy. As one Sudanese official pointed out,

decentralizaLion was essential for creating the type of government that 
Sudan's leaders sought, a "system of government in which power is vested in
 

http:ecentral.izat.i.on
http:activities.25
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the masses." For them "mobilization of the masses for the maintenance )f
this power in their own hands and for the reconstruction of their own country and 
destiny" was an 2 7integral part of the concept of development. 

In 1971, Niineiry attempted to decentralize by strengthening the authority and 
decision-making responsibilities of the provinces and by establis ,ing a sys­
tem of participation for localities. Decentralization was seen as the best 
way to ilk-.e adlitnistration more responsive to the needs of diverse and physi­
cally is(olitd region!;. It would make Sudan's socialist approach to develop­
ment opo ,le, and mobi.liZc diverse cultural , religious and tribal groups in
 
support of ntiLionail pol icy. The People's 
 Local (overliment Act of 1971
 
expando.d tii, chlti, 
 o f the 'rovince Commissioners and created Provincial Exec­
utiAve Coon'i lI to 
 'oord inite the work of local off ti.al, and central ministry

tecl i 'ini .coi;wo -h ii}; in the pro v.Lres. Provincial Wore to be
plning eere; 

foreied tllouhJiiitt: fit country. ,loreover, 
 within each province the Executive 
Counci.l. could t:L - di atrict, tC wn, rural and vi.lla.c councils to wili ch they
could de!.egoteC p 1anniiand admi.nistrative responsi.i!;ties . 5eriolos consider­
ation is now hoi.n , gi,,on to r- A-avali;,iln g tlie en Lire country and grant ing a 
for n of autonoily s .1IlLIar to t ha t g i ven to the Sot t h rn Sud an in L972 to the
 
natoln's three northern rej iOn,;.28
 

Admi.nistrative Obstacles to Ilmp]ementin! Adinin1stra ive Reform 

The result!; of these administrative reforms hove been mixed; none of the three 
governments has fully imilemen ted its decent ra.1iZti-a In and participation poli­
cius. Many of tle obstacles to reform, ironically' can be attributed to the 
very weaknesses in existing procedures, instItutions and structures that the 
reforms sought to overcome. Moreover, none of the governments anticipated 
the constr ,1ts- (1ndobstacles to, nor engaged in det;iled planning for, 
im1) Lemontot i.en. 

Obstacle.; to thli Dmplementation of administrative reforms appeared quickly in 
the SLdCIan f ter the promulgation of the Local Cover-im:it Act of 197.1. The
Act great ly inc reciscd the adiii inistrative responsibil. Lties of the p rov i.ices 
I)ut also created ser ious problems for provhce and .ocal counci s, of wlich 
incldeqiu;,to f innn1ci;il. 'ri:otrces arnd tile lack of trilned personnel were the most 
press Lii. Al tI I()I pli tle I'reS i de l t I lcld trana; er red many functions from central 
minlistrifoi to provinci al :.:uctt.ive CLuICiS, tLe nati()halI b d!;et did not 
reflect: the. i!ft in workloids and responsibilities. As a res t l, the pro­
vinces 1cicked tdeq ite facilitic , e-qtiipmeiit, stipplies cld t:ained personnel 
to pertorci thiJr nwly assigned duiit.u.o. Although thL ceitrl iinistries 
were requ i,r.d to i . field s taff to the provLnce , mc-in y Commii.ssoners com­
plained tla t tli(, centrcl ministries did not second staffin sui fic Lent numbers 
or of good qoi;,li.ty to provincial posts. lhigh rates of turnover, resentment on 
tile part of .a,,lle employees whc we1re involuntarily transferred from Khartouni,
and frequent chlicngoes in post',ngs iiicde !table idminitrat ioi iii the provinces2 9 
difficult. 

An investigation of decentral.ization conducted in 197- by the nat ionia legis­
lature (the People's As.I emblv) found that these and other problems were im­
peding implementation of the Local Government Act. The Assembly committee 

http:qoi;,li.ty
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found that ambiguity in the Act concerning relationships between provincial

and local councils impeded the work of both and aggravated problems caused
 
by inadequate manpower and financial resources. 
 Many local councils were

unable to perform their functions effectively, even four years after enact­
ment of the local government law. 
Moreover, the committee discovered that
 
without corporate status for local government, administrative officers were
 
rendered powerless to 
perform their previous duties. Decision-making and

administration were 
left almost entirely to 
the rather weak local councils;

administrative functions had 
to be performed in many areas 
by what the Assem­
bly committee called "part-time persons who may not even be 
qualified to
 
carry them out."30 In this atmosphere of ambiguity, 
 the Local Government 
Act had little influence on changing the structure of informal 
leadership
 
in rural villages. 31
 

In 1976, the Assembly's Select Committee for the Study and Revision of 
the
 
People's Local Government Act concluded that the 1971 law did not really

devolve power as much as it decocentrated it 
from some central ministries
 
and reconsolidated 
it in other ministri.es and in the provincial Commissioner's
 
offices. The People's Assembly was 
told by its Select Committee that "power

thus becomes centered in the headquarters of the province and thus the admin­
istrative shadow expands at 
the same time it was meant to be contracted by

the establishment of such a tremendous number of People's Local Councils."32
 

To overcome some of these implementation problems, Nimeiry introduced more
 
drastic changes during 
the late 1970s. lie reorganized some central minis­
tries in 1977 and completely abolished others in 1978. 
He elevated province

commissioners to cabinet 
rank and eliminated the Ministry of Local Govern­
ment to which they had previously reported. 
 In 1979 he devoted nearly all
 
powers, except for a few national functions, to the provinces. Finally, the

basis for national budgeting was altered 
to give the provinces more authority
 
over their own expenditures. 
 Despite these changes, however, decentralization
 
programs still faced myriad administrative obstacles at 
the end of the 1970s.33
 

Similar preblems--shortages of skilled personnel and financial resources,

complex and ambiguous administrative procedures, institutional inflexibility,

and weak administrative capacity at 
the local levels--obstructeA implementa­
tion of Kenya's programs of deconcentration. Bureaucratic opposition to decen­
tralization and widespread participation, mo-over, limited the attainment of

the program's goals. 
 From the beginning, central ministries tried 
to maintain

control over district and provincial planning and to restrict the scope of
participation in the development committees. 
 The Ministry of Finance and
 
Planning made it clear 
in i ts early guidance to the provinces and districts 
that the development committees were to perform only :eview and approval func­
tions, anl not to take part in day-to-day pianing. A manual issued by MOFP

shortly after the 
1974-0978 National Plan ammounced decentralization asserted
 
that "it is utterly fallacious to think that a district action plan 
can be

developeCL at a meeting of the DDC."34 
Ministry officials Feared that
 
political maneuvering would influence time 
formulation of tihe plan. "The 
DDO and the individual sectora] heads slhoul d together revise the draft if 
necessary in readiness for fulL discussion at the DIlC," the manu;al instructed
 
district development officers. 
 "[I this 'behind tihe scenes' consuitation is

effective, there will be little 
reason for 'po].itical talks' in the DDC when
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35 
the draft proposals are put before the full session." The Ministry of
 
Finance and Planning also saw the participation of Members of Parliament
 
and community organization leaders in the revised district planning process 
as a potential source of political conflict and told the district planners:
 
"The fact of the matter is that the people's representatives should see the
 
DDC as an institution where the heads of departments explain the rationale 
for their proposals and actions and also as a place where only minor modifi­
cations and adjustments that are necessary are made and not as the real 
planning arena.,"36 

Thus, the principles of decentralization and participation in development 
planning proclaimed in the 1974-1978 Development Plan were not always 
supported by the Ministry of Finance and Planning or othe" central govern­
ment agencies in Nairobi. Administration in Kenya remains highly centralized 
and province and district development committees play weak roles in develop­
ment management. The central ministries retain strong control over sectoral
 
plans and budgets and the relationship between national plans and district
 
recommendations is often difficult to ascertain. 

The government also ran into serious obstacles to implementing administrative 
reforms in Tanzania. Both the critics of Tanzania's strategies and more 
sympathetic evaluators point out that the government is a long way from 
achieving its goals of decentralized decision-making, widespread participation 
and equitable economic growth. The programs Dive not always worked as in­
tended. Participation in rural areas, for instance varies widely among vil­
lages and regions. As World Bank evaluations note, Lhe variation seems to be 
directly related to how well TANU is organized in the area and how intensively 
it pursues democratic participation. With the abolition of district councils 
TANU remains the primary, and sometimes only, channel of political representa­
tion for rural people.37 

Nor has decentralized administration, especially in ujamaa villages, always
been as efficient as advocates of local management claimed it would be. 
Organization of communal work in many villages is haphazard, and record­
keeping and work-monitoring are nearly nonexistent, so it is difficult to 
know how much work is actually done on communal land. Nor does the govern­
ment always know the level of output or rate of productivity in ujamaa 
villages. The steadily decreasing production in Tanzania since the early 
1970s, however, seems to support the claims of critics that communal organiza­
tion is less efficient than private production and that farmers are less moti­
vated to work on communal plots. 

Moreover, many families were pressured into moving to ujamaa villages, or 
persuaded by government or TANU officials with promises to provide services 
and facilities that they were unable to keep. These problems were aggravated 
by the severe shortages in trained manpower throughout the Tanzanian govern­
ment, especially in rural areas, that prevented it from following up on 
development activties in the villages. Poorly trained and motivated agri­
cultural extension and field agents, and deficiencies in applied agricultural 
research within the regions, also inhibit increases in agricultural 
production. 38
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In addition, the rapid creation of large numbers of ujamaa villages and the
 
simultaneous decentralization of planning greatly increased demands for
 
social services and facilities that the central government had to satisfy

in order to 
keep the ujamaa program credible and to increase the motivation
 
of rural people to participate. This resulted 
in severe financial problems

for the central government. Since the early 1970s the government services
 
sector has grown at rates well beyond those of agricultural and industrial
 
production, leading to 
a deficit in the national budg:t for 1978-1979 of
 
more than $705 million. Decentralization has been costly and has forced a
 
government dedicated to the principle of self-reliance to depend more and
 
more on foreign assistance to 
finance national and local development
 
programs.39
 

BEYOND ADMINISTRATIVE REFOIRI: TiE CULTURAL CONTEXT OF
 
PROGRAM IMPLEMENTATION 

Experience with the implementation of development programs in East Africa
 
shows quite clearly that obstacles are pervasive, and that they extend far
 
beyond deficiencies in admLnistrative procedures and organizational structure. 
Indeed, the complex administrative and organizational problems that arose 
to obstruct implementation in all three countries were often created by
 
broader "environmental" 
 factors that are rarely considered in the formulationof development plans and the design of policies and programs. Nor have these 
variables been well-integrated into development administration theory. 

Yet, experience with decentralization programs in East Africa reveals their 
crucial importance in determining the success of policy implementation. The 
most imiportant of these factors in the East African cases have been political
will, bureaucratic attitudes and behavior, cultural traditions and practices,

economic structure and sp;atial and physical. systems. Together they formed
 
the "environment" with Ln whic programs must be implemented and managed.

They reshape the instituti-onal models, %.dmin-istrative procedures and structural 
reforms transferred from outside of the society, either remolding them to 
conform to indigenous conditions or rendering them useless or Theperverse.

cultural. environment more often 
 chtngus adni nistrative procedures and insti­
tutions in developing nations than the administrative reforms change environ­
mental parameters. Although development admi.nistration theory sometimes 
refers vaguely to the importance of these "contextual variables," it provides
little guidance for analyzing them in policy formulation and program design 
or for coping with them more effectively during implementation.
 

Political Will
 

To point out that political commitment and support are essential to program
implementation borders on banality. 
Yet, in reality, the political feasi­
bility of plans and programs are rarely tested in devcloped countries before
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they are promulgated. Extensive administrative changes were introduced
 
in Tanzania and the Sudan without assessing the depth and breadth of polit­
ical support. Failure to 
reckon the strength of political opposition under­
.ined and obstructed programs during implementation.4 0  Little was done in
 
any of the three countries to anticipate and cope with political opposition, 
or to build political support for decentralization, until after political
problems arose. Then, advocates of decentralization had to spend a good deal 
of thuir political resources convincing other political leaders of the merits 
of participative decision-making. Nimeiry has had to exert considerable
 
pressure almost constantly for a decade to obtain support 
 for decentraliza­
tion from other political leaders and cabinet members in Sudan. and
the even
after intensive efforts has not convinced some important political factions
 
of its desirability.41 It took nearly decade for
a Nycrere's concept of

ujanaa, formulated 
 in the 1950s and early 1960s, to be incorporated into
 
national policy, and another decade during the late ]960s and early 1970s to
 
get the policy implemented.42 Ultimately, both leaders had to resort to
 
coercion--Nimeiry by constantly manipulating his cabinet and finally abolish­
ing some central ministries 
where strong opposition to decentralization 
remained, and N~erere by imposing the control of a single political party
 
over the bureaucracy and local units of administration to obtain their sup­
port. Many ujamaa villages were created by coercion after the bureaucracywas brought under TANU's control. Where political ideology or coercion could 
not be bear, inbrought to as Kenya, the implementation of decentralization
 
programs was even less successful.
 

But the weaknesses in political commitment to decentralization should not 
have surprised those who formulated the programs, given East Africa's tradi­
tion of highly concentrated authority. Under both colonial regimes and inde­
pendence movements, national and local political leaders benefitted from
 
centrism and paternalism. These traditions shaped the attitudes of nearly
all officials and much of the population toward the proper role of the 
national government. 43 

Nor did those who designed the decentralization programs calculate the depth
of political opposition from local elites. 
 Indeed, they saw decentralization 
as a way of breaking up traditional political influence by bringing younger
leaders into community decision-making and by strengthening the role of cen­
trally appointed officials at the local level. But Tanzania,in local elites 
often joined with small landowners and central ministry officials in obstruct­
ing or neutralizing programs to expand participation in development planning.
In Kenya, local leaders often formed alliances with large landowners and 
central ministry officials or members of parliament to protect the existing
pattern of resource allocation and resist changes proposed by district develop­
ment committees. As Cliffe observes of Kenya, "the position of both political

leaders and senior government officials depends on a patronage pattern which
provides a link between their ambitions, and in turn their ability to deflect 
resources 
'back home', and the aspirations of the local notables 
on whose
 
organized support they partially depend." 4 4 
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In retrospect it is clear that political support and commitment to decen­
tralization and local participation in development planning in Kenya and
 
Tanzania was limited to arrangements that would extract greater compliance

from localiti,-s for central government policies or that would not inter­
fere with existing allocations of resources. Commitment to more extensive
 
forms of decentralizat'I n was constrained in both countries and the amount
 
of support that 
can be mobilized for devolution in the Sudan is still
 
uncertain.
 

Bureaucratic Attitudes and Behavior
 

Adverse attitudes and behavior of government officials toward the partici­
pation of rural people in development planning and administration also
 
underlie many of the obstacles to implementing decentralization programs

in East Africa. Equally as important is the deep distrust that senior
 
government officials have of local leaders and that rural people have for
 
all government officials. East African bureaucracies have supported decen­
tralization only reluctantly, in part, because of ingrained attitudes
 
toward the sharing of power and the role of government in exercising con­
trol. The bureaucracy's resistance to devolution in the Sudan is attribut­able not only to the unwillingness of central ministries to 
transfer those
 
functions that provided their base of financial and political influence,

but also the deep discruc of local adminisraLcrs and leaders among tech­
nicians and professionals within the central bureaucracy. 
A recurring objec­
tion by central ministry officials to devolution in the Sudan was that local
 
administrators and rural people would not understand their work. 
They

feared that in the field they would not receive the same amount of support

that they got from supervisors in Khartoum who shared their professional
 
values.45
 

Indeed, some of the most serious obstacles to implementing decentralization
 
programs in all three countries arose from the discrepancies between national
 
policy objectives and the behavior of government officials in the field.
 
The pronouncements of the central government about the need for local partici­
pation in development planning and administration were often belied by the
 
attitudes and behavior of field staff. 
 Thoden VanVelzen's study of Rungwe

District in Tanzania vividly illustrates the disparities between the central
 
government's political rhetoric and the attitudes of district officials. 4 6
 

Field administrators in 
the districts maintain an air of superiority in deal­
ing with rural people. They avoid social interaction with villagers and
 
participation in their time-honored rituals and activities, which they some­
times demean as 
being primitive and backward. Government officials dress
 
and act differently from rural people, expect and demand deference from
 
farmers and villagers, and attempt to obtain their cooperation through

threats and coercion. Even the lowest level agricultural extension agents

in Tanzania are usually paid more than most farmers earn, and in addition
 
receive substantial fringe benefits that give them a standard of living

well above the of their clients. In both Tanzania and Kenya local staff
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are usually assigned by central agencies to posts outside of their nome

districts and, thus, 
are not seen by villagers as one of the community,
 
a distinction that many staff officers carefully maintain.
 

Moreover, the way in which government officials address and deal with
 
rural people makes it 
clear that they do not expect them to be partners

in development planning and administration. Thoden VanVelzen recalls a
 government extension agent at 
one village development committee meeting in
Rung-we District telling the members: "Remember, you farmers are the chick­
ens and we are the mother hens. If you follow our example you will sur­
vive, but if you are not attentive you Will perish."'4 7 
 The remarks are
particularly ironic because most junier extension agents are poorly trained
 
and know little about local agricultural conditions that farmers have dealt
with for generations or about the methods they have used to 
survive against

constant adversities. This paternalism may simply be amusing to rural

people or provide additional evidence that government officials cannot be

trusted, but the arrogance displayed by many local administrators often
 
creates resentment or hostility that negates the government's attempts to

elicit support for development policy and adds to 
the uncertainty about
government intentions and motivations. Thoden VanVelzen relates the remarks
 
of a community development officer at 
a local committee meeting in the same
 
Tanzanian districts:
 

I am new to this area, so 
it will be useful if I tell you something

about my character. I am not 
a kind and polite man; I am cruel.
 
If I see that government orders are not obeyed, I will know where
 
to find you and how to punish you. I do not care if you hate me.
 
The only important thing to me is that the orders of the govern­
ment are fulfilled.4 8
 

Moreover, the interminable delays and flagrant inefficiencies in providing

government services that undermine development administration at all levels
 
cannot be attributed entirely to 
inadequate administrative procedures or

inappropriately structured organizations. 
 The most numerous complaints

about government officials in East Africa arise from two seemingly inconsis­
tent sets of behavior; a slavish conformance at times to complex, detailed
 
and ponderous procedures to accomplish even the simplest and most routine

tasks, and the seeming ignorance of 
or deviation from established procedure

at other times. 
 Nellis notes that both situations 
are due to administrators'
 
overwhelming fear of making mistakes, and 
to the pervasive practice of pass­ing problems on to other levels of administration in order to lighten work­
loads. He argues that although "the 
bureaucracy is over-bureaucratized and
over-routinized, it 
is at the same time under-bureaucratized; meaning that

officials use routine to 
reduce rather than to expedite work." 4 9 Problems
 
are not dealt with, but rather passed from one level 
or unit of organization

to another, because "cases and 
events that are out of 
the ordinary contain
 
numerous possibilities for making mistakes; 
even minor errors are avoided
 at all costs, and the result is a strict, indeed constricting interpretation

of the rules." 50 
Yet, complaints are also made of arbitrariness, preferen­
tial treatment, failure to 
follow established procedures, ignorance of the

rules and other behavior that allows bureaucrats to cut through "red tape"

when it suits their purposes. In the Sudan, the inevitable long queues in
 
any government office can be circumvented if 
the client is a relative of
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or member of the same village or tribe as the government official in charge,
 
or is recognized by him as being an "important person." The ubiquitous
 
bribe, of course, can obtain preferential service in any East African
 
country.
 

Cultural Traditions and Practices
 

These obstacles to effective program implementation, in turn, cannot be
 
fully explained without understanding the cultural milieu in which 	they

exist. Paternalism and deference to authority are extremely strong in
 
East African countries. The behavior of field staff toward rural people, 
for instance, is not unlike the behavior of senior government officials 
toward the field staff. In Kenya, senior officers attempt to control field 
staff because they consider them lazy and unreliable. Thus they give them
 
little discretion in planning or decision-making. Despite the formal struc­
ture of decentralization, senior officials are reluctant to 
delegate
 
responsibility for even routine activities. 5 1 
 As a result, nearly all
 
of the attention of the field staff goes to implementing higher level direc­
tives; 
little attempt is made to meet the needs of clients. And even when
 
field officers attempt to comply with the decentralized planning procedures,
 
their initiatives are generally ignored. "The poor experience with plan

preparation at the field level," Trapman concludes from his study of agri­
cultural development administcation in Kenya, may be explained in part by

"a lack of support in the past for proposals which field staff have taken
 
the trouble to prepare. This has created a disillusioned attitude 	toward
 
further efforts in 
this direction. The same applies to the preparation of
 
estimates annually by District and Provincial staff, which are rarely
 
given consideration in annual estimates discussions." 5 2
 

But ironically, the hierarchical structure of government and the overt
 
attempts by high-level administrators to exercise control mask severe
 
deficiencies in supervision and enforcement, many of which are due 	to
 
deeply ingrained cultural traditions and practices. In the Sudan for 
example, government employees at all levels must deal with each other in ways 
that stress "smooth" interpersonal relations. Conflict and criticism must be 
repressed. The inability of administrators to dismiss or even severely 
reprimand incompetent public employees accounts for the lack of discipline

and widespread corruption within the civil service that extends down to the 
lowest levels. One regional minister in Southern Sudan, for example, who 
was previously a provincial commissioner, describes the case of a clerk in
 
one of the ministry offices who continually files originals of letters, fails
 
to tell his superiors about serious problems, and performs his duties 
lackadaisically. "fie should be dismissed," the Minister contends. "But he 
has three wives and nine children and if I take disciplinary steps 	 I will 

' 5 3become the object of scorn, a kawaja (white man) they will call me. Even
 
if charges are brought against incompetent public employees, the disciplin­
ary committee that must be formed under civil service regulations is unlikely 
to recommend serious punishment, because the traditional Sudanese concept of 
malesh requires that wrongdoers be forgiven and inhibits anyone from taking
 
the initiative at imposing punishment.
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The manner in which bureaucrats interact with each other and with their
 
clients is therefore usually more 
important than the results or consequences

of their work. 
 The strong tradition of face-to-'ace communications heavily

burdens middle- and high-level administrators in the Sudan, for instance,
who spend an overwhelming amount of their time in 
personal meetings with

other officials, superiors, subordinates and clients, rather than dispatch­
ing work through indirect or written communications, which is considered
impersonal and rude in Sudanese society. Moreover, face-to-face interaction 
is necessary because the Moslem concept of shura requires mutual consultation
 
to solve problems. Anyone who takes individual initiative is condemned.
Thus, decision-making and problemsolving are slow, time-consuming and uncer­
tain processes.54
 

High level admini-strators are unable simply to order subordinates to carry

out directives, and thus administration in the Sudan, Kenya and 
 Tanzaniais highly politicized and organizational control is maintained, if at all,through patronage alliances between senior and junior officers. "Whom one
knows and not what one does is regarded as the key to personal betterment,"

horis points out. "Distrust of associates is common and senior
many officials
employ protective strategies vis-a-vis the younger generation of officials ac
 a matter of routine." 5 5 
 Stable alliances are maintained by senior officials
by transferring trusted subordinates with them when they are given promotions 
or new posts.
 

Economic Structure
 

A factor that strongly influenced the ability of governments in East Africa
 
to implement decentralization programs, but which was 
given surprisingly little

attention in policy design, was 
the economic structure within which the pro­grams would have to be managed. Decentralization policies in all three 
coun­
tries were promulgated without coasidering the impact on 
the economy or the

implications of 
the weak economic structure in rural areas on 
the ability of
local administrations to raise the financial resources to carry out the pro­grams. Central authorities 
in all three countries transferred planning and

administrative functions to 
lower levels without providing s fficient financial
 
resources or adequate legal powers to 
collect and allocate revenues within

local jurisdictions. These financial limitations alone raise serious ques­
tions about 
the feasibility of decentralization. But 
resource shortages at

the local level were also aggravated by national economic problems.
 

Since the mid-1970s all three countries have faced serious balance of payments

deficits, high rates of inflation, rising costs of fuel, and rapid increases

in recurrent expenditures. Decentralization policies seem to 
have intensified
 
rather than alleviated these problems. 
Even in Kenya, which probably has the
 most stable financial situation of any of the East African governments, the

problems are formidable. 5 6 
 The rising costs of social services demanded by

and provided to 
the ujamau villages in Tanzania have increased recurrent
 
expenditures there to 
a level far beyond the government's ability to raise
domestic revenues. 
 National financial problems in Tanzania have significantly

slowed progress on decentralization. 5 7
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Limited resources 
for development not only make the decentralization of func.­
tions more difficult, but make the value of participation in development

planning questionable when local citizens realize they have little or no

control over financial resources with which to 
carry out their plans. The
People's Assembly Committee that evaluated the results of the Sudan's Local

Government Act in 1976 was 
blunt in its conclusions: "It became apparent

that the insufficiency of funds was 
the basic cause... of weaknesses...in
 
the institutions of the People's Local Government and of turning them into
 
empty skeletons" the Committee reported. 
 "It also.. .killed any ambitions
 
or hope to develop present services, let alone to present new services to

people." '5 8 Similar weaknesses were found 
 in the financial and administra­
tive capacity of Kenya's country councils and other Local Authorities to
 
carry out development programs. 59
 

In most of the poorer rural areas in these three countries the economic 
structure is 
simply too weak Lo provide adequate tax resources. In the
 
Sudan, the forms of taLation that can be imposed on subsistence economies
 
are extremely limited and consist primarily of personal property and herd
 
taxes that are difficult to assess. 
 Tax collection is generally inefficient

and very costly to the 
Provinces because population is widely scattered in

villages that are physically isolated 
from each other and from the province

capital. 
 The costs of recording, auditing and collection are often 
so

expensive in relation to 
the amounts collected as to make revenue raising

unrewarding to local councils. 
The problems are even more difficult among
 
nomadic groups. 60
 

Spatial and Physical Systems
 

Finally, one of the most crucial factors obstructing the implementation of
 
decentralization and participation programs was virtually ignored in the
formulation of policy and is rarely considered in development 
administration
 
theory: the spatial and physical characteristics of the country in which
 
the programs are to be administered.
 

One of the strongest arguments offered for decentralized planning and admin­
istration in ast Africa is 
that the countries are large and heterogeneous

and that many of the peripheral. areas are too physically isolated from the
national capital to allow effective central planning and management. Yet

these same physical conditions that 
make central government ineffective-­size of the country, the heterogeneity of regions, distance among administra­
tive centers--are also obstacles 
to effective decentralization. They are
 
not conducive to national integration and unity, to promoting efficient

service delivery, or to allowing communications and interaction among local
 
administrative units within regions.
 

Physical inaccessibility and lack of communications facilities within rural
 
areas 
plagued the implementation of decentralization programs in Tanzania
 
and Kenya from the beginning. In Tanzania, a country of vast size, only

about 10 percent of the less than 34,000 kilometers of roads were of all­weather construction in 1979. 
 Existing roads are not well-maintained and
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those areas 
that are not directly connected to 
a paved road are virtually iso­lated for much of the year. 
 Only a small percentage of all farm families

live within a day's walking distance of 
an access road, making the distribu­tion of government services or 
information difficult if 
not impossible in
 many rural areas.6.1 
 Although roads and transportation facilities tend 
to
be better in Kenya, they are not well maintained because of scarcities in
equipment and tyined personnel. 
 Trapman notes that "accessibility is oneof the major problems of providing an extension scrvice t9 a mass of small­
scale farmers, wich only a limited number of exten ion staff, who lack proper
transportation facilities and spplies."62 

Lack of physical infrastructure and lo.w levels of transport and comL:unica­
tions access are symptomatic of a larger problem that obstructs dec.utralized

planning and administration in developing countries. 
 The settiement systems

in all three East 
African nations are poorly articulated; that is, they do
not 
consiAt of large numbers of "central. places" of different sizes capable

of supporting a wide range of services and facilities. Moreover, existing

settlements are not well integrated into regional and national economies.
Poorly articulated and weakly linked settlement systems, resulting from
 
overconcentration of public investment in the 
largest netropolitan centers,

create obstacles to the decentralization of planning and administrative

functions. 
 Under these conditions, it 
becomes nearly impossibl, tto c ordinatedecision-making units and establish effective interaction among IocaliiLes or
with the central government. Moreover, they create 
enormous difficulties

for local administrators in mobi.izing resources, supervL.i:.; field personnel,

distributing services and disseminating information. 
Unarticulated and

unintegrated spatial systems foster political isolation as well. 
 Political

linkages between local jurisdictions and higher leve]s of government, and
between citizens and local decision-makers, are crucial 
for decentralized
 
planning and management. 
 "Without well-developed linkages--which we define
 as 
valued and stable networks of communication and exchange 
of resources-­
between gover-nment and 
the members of society, public policy cannot be 
formu­lated to respond to 
the needs of the population," Barkan insists. 
 "Nor can

the population be expected 
to 
compl.y with such policies as the state seeks
 
to carry U 
iL itl Members do not understand the rationale behind these
 
policies and the benefits they might bring."63
 

IMPROVING IMPLEMENTATION PLANNING AND ANALYSIS: 
 SOME BASIC
 
DIRECTIONS AND PRINCIPLES
 

If program implementation is to be substantially improved during the 1980s,

planners and administrators in developing countries must begin using more
effective methods for ana].yzing potential obstacles, identifying preconditions

for change, specifying administrative requirements and coping with the envi­
ronmental facLors that 
influence the management of development policy. 
 Do-­veloplnent administration as 
a field of intellectual and professional inquiry
must therefore become more concerned with devising and testing the analytical
procedures needed for implementation planning and 
for dealing with the

complexities of program administration. 
This clearly requires a deeper

understanding of the variables that affect program implementation in developing
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nations, especially the political, behavioral, cultural, economic and physical

factors that were so 
crucial in the East African cases. 
 It also requires

the development of a "grounded" theory of management that is useful and
 
applicable in developing countries.
 

Although it is beyond the scope of 
this paper to explore the dimensions of
 
such a theory in detail, the lessons of experience with decentralization in

East Africa provide the basic outline for a "strategic" approach to implemen­
tation planning. They 
 point to a concept of development administration that

is more applied than the administrative modernization and institution­
building theories of 
the 1960s and 1970s, but more broadly defincd than the
 
tool-oriented approach of the 1950s. Such a concept of development administra­
tion would be 
less concerned with grand schemes for administrative reform
 
or the transfer of techniques and institutions from industrialized nations,

and more with increasing the analytical ability of Third 
World planners and 
managers to assess and cope with the administrative and environmental complex­
ities of setting and achieving policy goals. The elements of such 
an approach

would include: broad reconnaissance as the basis for strategic analysis

and intervention; sequenced, incremental action; "engaged planning"; use of

simplified management procedures and 
 indigenous resources; and a facilitative 
style of administration.
 

Together, these elements form an approach that is quite different from that

taken in the design and implementation of decentralization programs in East

Africa. Two of the most glaring problems with that approach were the narrow

reconnaissance 
 that was done of the environment in which the programs had to

be carried out, and 
the sweeping scope of the reforms that were undertaken.
 
Indeed, the scope of administrative reform in all three countries 
was so
 
badly defined that effective. management would have been extremely difficult
 
under any cunditions. The success of 
 large-scale government intervention
 
to promote social change is problematica] even in industrial societies where

leaders have access to far 
more resources than are available to policymakers
in developin' nations. A more effective approach would reverse these
 
emphases: it would 
 undertake a broad reconnaissance to analyze environmental
 
conditions, potential 
 obstacles and administrative requirements, and use

strategic, sequenced and iucrenCntal interventions to establish the precon­
ditions necessary to set economic, social 
 and political changes in motion.
Moreover, it would depend on less complex and more clearly defined administra­
tive procedures that use and triinsform indigenous resources and that attempt
to facilitate and guide, rather than dominate and con,:rol., administrative
 
behavior.
 

Broad Reconnaissance 

Planners and administrators in developing countries have sufficient experience

with comprehieasive macro-level development planning to 
discount this approach

to fonmulating implementation strategy.64 Broadly based but more refined 
methods of analysis are needed. The ability of planners and administrators 
to identify and understand all of the potential obstacles to program imple­
mentation is, 
of course, quite limited in any society. Hirschman is basically

correct in pointing out that all development programs and projects--no matter how
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carefully designed--are attended by unanticipated threats to their success
 
that are often met with unsuspected remedial actions. Problems of implemen­
tation cannot be entirely anticipated and planned for in advance. Implemen­
tation will inevitably remain what Hirschman calls a "long voyage of discovery
 
in the most varied domains.",6 5
 

The problem in most developing nations is not that implementation planning
 
is too comprehensive and detailed, but that it 
is often not done at all, or
 
done only superficially. The "long voyage of discovery" is 
usually embarked
 
upon without maps or charts of the terrain and with only vague notions about 
destinations. In all three East African countries, for example, decentraliza­
tion was attempted without assessing the capacity of local. administrative
 
skills of local officials. In the Sudan, for example, functions 
 were devolved 
from central ministries to provincial councils and commissioners en maIsse. It 
was simply assumed that capacitv for development planning ; nd management
existed, or that it would expand as: functions were decentralized. Both assump­
tions, thus far, have proven false. Similar problems arose with ducentraliza­
tion in Kenya because the post-colonial government simply made Local Authorities 
responsible f,r the same functions they had during coloni.al rule. But Local 
Authorities had lost the benefits of colonLil administratLve and technical 
skills and were sulbsequently unable to perform many of the functions allocated 
to them. 6 ALthou~h in all three countries, some of tile functions decentr-al­
ized to local ad:ninistrati-ons are "permissive"--that is, locak adiinistrations 
have the authority to perform them only when they have sufficient resources-­
many of the functions are mandated, even though local capacity or resources
 
to carry them out may not exist.
 

There are methods that have been used successfully in developing countries
 
to assess the conditions under which programs must be implemented. They empha­
size broad reconnaissance of tile environment and focus 
on factors that are
 
crucial for successful implementation. One such method of design and analysis 
is the Logical Framework, developed by Rosenberg and Posner of PCI in 1969 
and adopted by USAID, tile Canadian International Development Agency (CIDA), 
and more than a dozen developing nations to plan and evaluate programs and 
projects. The Logical Framework requires planners and administrators to 
address explicitly the hierarchy of objectives of a pro,!ram, to identify tile 
resources needed to attain the objectives, to define and establish measurable
 
indicators of results, and to delineate and describe assumpti,'is about the 
controllable and uncontrollable variables that might influence the 
success
 
of a program. 
 It provides a procedure for broadly scanning the environment 
In which the program will be undertaken arid for more systematically identify­
±ng the political, social, cultural, behavioral, and physical assumptions 
about program design. Moreover, the LogicaL Framework explicitly recognizes
 
the inevitable uncertainty involved in program implt-men tat ion and focuses
 
attention on the actions that must be taken to 
increase the probability that
 
program objectives will be achieved. The description of assumptions also
 
allows administrators to monitor the 
progress of programs during implementa­
tion and to decide when plans must be redesigned to cope with unanticipated
 
events. 67
 

A similar form of analytical reconnaissance was developed by Practical
 
Concepts Incorporated for assessing the viability of institutions in
 
developing countries to carry out 
new programs and missions. Adapting and
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simplifying the institution-building approach, PCI developed 
an "institutional
 
viability model" for evaluating the capacity of existing organizations to
 
operate efficiently and effectively in new situations or to 
continue func­
tioning productively with new missions or objectives. 
Three essential prop­erties of institutions--image or 
the cognitive dimensions of what pecple

think about an organization, morale or 
the affective dimensions of the atti­
tudes clients and staff hold about 
an organization, and money 
or resources
 
that can be acquired with money--are examined to 
assess the viability of
 
institutions for implementing new programs and policies.6 8
 

Strategic Analysis and Intervention
 

Because all of the factors 
that will influence program implementation cannot
 
be anticipated and controlled in advance, implementation planning must be

strategic; that is, 
it must specify incremental interventions that are
 
manageable with the 
resources available. Charles Lindblom, the foremost
advocate of this approach to policy analysis , describes three fundamental 
characteristics of strategic analysis and intervenJion. First, analysis is
limited to alternative policies or programs that differ only incrementally

from current policies. This makes the tasks of analysis and implementation 
more manageable in a number of ways: reduces numberit the of alternatives 
to be examined, focuses analysis on those alternatives with which plannersand administrators are already familiar and about which they have some know­
ledge and information, 
 and permits them to isolate those environmental varia-­
bles that are most likely to impinge on successful program implementation.

It begins with what is known and attempts to specify interventions that will
 
set other changes in motion rather than beginning with sweeping changes about
which little is known or can be predicted. Second, strategic analysis focuses
 
on converting "the problem" into 
a ,equence of problems that can solvedbe
with available resources. This reduces the complexity analysis,of allows 
better use of information and feedback and permits the reconsideration ofgoals and means as administrative and environmental problems appear during
implementation. Third, the analysis focuses on examination of goals and values
in close connection with the means available to achieve them and with empirical
investigation of alternatives and their possible consequences. 6 9 This allowsplanners and administrators to examine alternatives in light of the 
values im­
bedded in current attitudes and behavior, cultural practices and traditions
 
and economic and political structures.
 

The failure to do this kind of implementation analysis in 
East Africa allowed

policymakers to overlook or 
ignore a wide range of preconditions for decen­
tralized planning and administration. 
 Strategic interventions to create these
preconditions would have made implementation of the reorganization programs

easier and more successful. The failure 
to build up the financial and admin­
istrative capacities of local governments, for example, and to establish sup­
porting institutions at the local level prior 
to deconcentrating functions,

obstructed implementation of decentralization programs in all three countries.
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Incremental and Sequential Action
 

Strategic analysis should identify 
a sequence of incremental actions that
 
ca. be taken to implement policies and programs. Implementation then be­
comes a series of "successive approximations" toward problemsolving that are 
manageable and more controllable than large-scale, sweeping reforms. The 
division of large-scale programs into incremental and sequential tnsks can 
be done in either of two ways: by identifying actions that will gradually 
overcome deficienc Los and create preconditions and requirements for success­
ful program implementation, or by designing programs as policy experiments 
to reduce over time uncertaintles and unknowns about program eXecution. 

Had the first alternative been used in designing East African decentralization 
programs, for instance, policy anaLysts would have delineated specific tasks
 
aimed at overcoming deficiencies in local governments and creating the
 
preconditLons that: would have allowed lower 
 level- administrative units to 
absorb increasing responsibilities. Goverln ent reorganization might have been 
preceded by intensive personnel training and manpower development projects
for local officials in functions tlat would have subsequently been transferred 
to them from central ministries. Analysts would then have ident Lfied programs
and projects designed to build up the financial and adminisLrative capacities
of local governments. Decentralization would have proceeded onlv as locaL 
units acquired the capacity to perform larger numbers of functions more 
effectively. 

The second alternative would have allowed policy analysts to view pror'.!i
design and implementation as experimental activities. Programs would have 
been disaggregated into a series of experimental projects dealing with aspects
of decentral izaLion about which relatively little was known: the most appro­
priate forms of decentralization for provinces or districts with different 
levels of administrative capacity; the effectiveness of different. forms of 
planning and ;idministration procedures at the local level.; the amounts and 
types of inputs or resources required to make decentrajized adminis tration 
work; and the acceptability of alternative organizational arrangements to the 
rural population and local leaders. The experiments would have been designed 
to test alternatives in different districts and provinces to reduce the 
uncertainties and unknowns about decantralization and participation in rural 
areas. Pilot projects would then be used to test the results of the experi­
ments under less controlled or a greater variety of conditions, and to adapt 
or modify methods, techniques and organizational arrangements proven successful 
in the experimental projects. A series of demonstration projects would then 
be designed to exhibit the effectiveness of arrangements tested in the exper­
imental and pilot projects and to increase the acceptability of new procedures
and arrangements on a broader scale. Finally, when unknowns and uncertainties 
were greatly reduced and more information and experience had been gained with 
implementing these programs, decentralization would be extended a largeron 
scale and institutionalized at the local level throughout the country.70 
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Engaged Planning
 

Moreover, if implementation is 
to be improved, policymakers in developing

countries must begin to practice what Jon Moris calls 
"engaged planning."

Moris argues that policies and programs often cannot be implemented success­
fully by existing bureaucracies through routine administration. Special

arrangements must often be made to protect and promote new programs and to
 
guide their institutionali:zation. 
 He contends that in East Africa "develop­
ment does not 
occur under either private or socialist auspices unless someone

regularly puY 
 in a large margin of e'ytra 'intQlligence' effort of a manager­
ial nature." Either specific individuals with a high degree of motivation
 
to achieve program goals must 
be placed in charge of these activities within

each organization that 
has implementation responsibilities, or special imple­
mentation units must be created 
to administer the programs outside of the
 
regular bureaucratic structure. In 
any case, Moris argues that:
 

Somebody must keep the daily activities of distinct but vertically

interlocked services under surveillance, must frame contingency

plans, ...must indulge in bureaucratic politics in order to
 
secure the commitments implied in action programmes, and must
 
be prepared 7 2
even to break the rules in an emergency.


Semi-autonomous or functional authorities, and "task groups" 
or field teams
 
of professionals and technicians were needed 
to assist local organizations

with performing the functions transferred from the central government 
to
 
localities in 
East Africa, for example, if decentralization policies were
 
to be implemented more successfully. 
Because the central ministries were

reluctant to support decentialization, there was 
the need in all three East
 
African countries for mobile teams of planuin, 
 finance and technical experts

who were not tied to 
the civil service system to help build up the capacities

of local governments to 
assume the functions transferred to them. In the
 
Sudan, such teams were needed to provide assistance to local and provincial

councils and development committees with project identification, plan formula­
tion, annual budgeting and revenue raising. Assistance was also required 
to

institutionalize those functions once local councils and development committees
 
attained a minimum level of competence.
 

Clearly, provisions must be made in implementation strategies for "engaged

planning" to bring development programs through the initial stages of dissem­
ination and execution and to institutionalize them in organizations that 
can
 
carry them on when special, implementation arrangements end.
 

Simplified Management Procedures and Use of Indigenous Institutions
 

It is also clear from the experience in East Africa that new administrative
 
procedures and arrangements must be relatively simple and uncomplicated; and

their purposes must he clearly defined. 
 Complex planning and management methods

rarely work at any level of government in developing countries, and especially

at the local level in rural areas. 
 Rural people either ignore complex admin­
istrative procedures or are exploited by government officials who can use the
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confusing processes to manipulate them. Moreover, skills and resources for 
management are in short supply in rural areas and administrative capacity

is relatively weak. 
 Chambers and Belshaw concluded from their experience

with the management of rural development programs 
 in Kenya that "in design­
ing management procedures, the temptation is to introduce more and more
requirements and measures, more and more complicated techniques and more and 
more elaborate relationships. But such an approach quickly leads to a drop

'in output and eventually to paralysis. " 7 3 

Ambiguity in the administrative procedures and arrangements used to bring
about decentralization in East Africa also led to serious problems of imple­
mentation in all three countries. Public pronouncements in Kenya, Tanzania 
and the Sudan oftun impl. Led that the administrative reforms initiated in
the early 1970s would create systems of local government. Indeed, the lan­
guage of the decentralization laws--and even their titles--used the term

"local government," wheruas in reality 
 leaders in the three countries only
intended to create systems of local administration that would he controlled 
or influenced from the center. Ambiguity in the political rhetoric led 
both to confusion and to resentment in some rural areas because the implied

promises of local 
governance could not be fulfilled. 

Equally important, implementation strategies must make provision for using

and eventually transforming as many existing institutions as possible in

executing developing programs. To the extent 
 that it is feasible, administra­
tive changes should incorporate those indigenous resources and traditional 
procedures that can be effective in implementing new policies, rather than

unnecessarily displacing them or destroying their potential utility. In
 
areas of Tanzania where decentralization displaced traditional leaders, it
 
sometimes destroyed indigenous authority and informal relationships and
 
eliminated men from village decision-making who had been effective at

mobilizing local resources for self-help 
 projects. Such programs can often

be administered much more successfully where traditional leaders and groups
 
can be convinced to participate and are given a meaningful role.74 

Facilitative Administration
 

Finally, the lessons of the East African experience point up the need for a 
more 
facilitative style of administration in Third World nations. 
An impor­
tant challenge to development administration is to assist in identifying
and testing administrative procedures and mechanisms that rely loss on 
central control and more on incentives and exchange to achieve development
objectives. This does not mean that policies should be aimed At weakening 
or dismantling central government ministries and bureaucracies as was done 
in the Sudan, but they should seek to reorient the role of central bureau­
cracies from one of domination and control of development programs to one
of facilitation and support for decentralized implementation. In developing
nations the resources of all levels of government are needed to ensure the 
success of development efforts. As David Leonard correctly points out in 
his study of agricultural administration in Kenya, "in a decentralized
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administrative structure the center needs to be every bit as strong as 
in a

centralized one, but the reorientation required is one of technical service
 
rather than of hierarchical control. "75
 

A wide range of managerial techniques exist to 
guide and facilitate local

decision-making that do not depend primarily on hierarchical control, and

that give local groups more latitude in formulating and implementing develop­
ment programs. 
 Central agencies can often set off desired development

activities simply by using indirect 
intervention--through prices, subsidies 
or rewards--that benefit local officials and rural people rather than punish­
ing them foi failure to conform to national development plans and central
 
directives. 
 Information dissemination, educational, and persuasion tech­
niques are often 
more effective than threats, pressures and punishments in
elici..ing cooperation and generating innovative approaches 
to problemsolving.76
 

In brief, an 
important and exciting challenge lies ahead for development

administration in the 1980s to begin formulating a grounded theory that pro­
vides the analytical methods and administrative arrangements for improving

policy and program implementation in developing countries. 
 The goals of

development policy for the remaining decades of this century have been clearly

stated--development must be more 
equitable, more participative and more effec­tive in reaching the vast majority of the peori. who have been excluded from
the benefits of economic and social progress in the past. 
 Finding ways of

improving the implementation of programs 
to 
achieve those policy objectives

can be one of the most important contributions to international development

in the next decade.
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