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I. INTRODUCTION

The central theme of this paper is that planning and
evaeluating develcovonmernt menegement in Africa requires more
thorough eand coherent disagcgregation than is usually found in the
writings of academics or <he formulations of practitioners. Sub-
Saheran Africe itself is =& highly diverse region, culturally,
geographicelly, ecornomically, sceially, politically. There is an
& priori case thet standarad adpinistrative organizetion and prac-
tices would be inapproprieste in many, perhaps most places.

But beyond this, once one begins analyzing the variety of
levels, sectors, functions and objectives of development admini-
straticn, it becomes evident that standard administrative organi-
zation and practices will te inanpropriate for z10ost development
Purposes as well, ‘ - .

' In the literature on development administration and manage-
ment, as well as in consultant reports and €xpert conferences,
there have been repeated calls for "decentralization" of govern-
ment operations, to provide more differentiated and more respon-
sive services to the public, especially where' central capacities
to provide many services sre weak. :

But this Prescription devives from social and politicel
contexts quite different from most of sub-Saharan Africa. The
constituent espects of decentrelization -- deconcentration and
devolution -~ do not fit the African circumstizances as aptly es
they apply elsewvhere. Centrel governments ofien have little
capecity to provide services beyond the main urban centers and
little authority to remit or share. On the other hand, there are
latent managerial capacities outside government that can be mob-
ilized 4o support developmental activities in rural areas,

We are searching for more suitable terms to guide Africen
Gevelopment banagemer.t. The overall concept we propose is that of
fdisaggregated" development menagement. We proceed empirically,
invoking relatively little "theory," seeking rather to identify
managerial capacities and potentiel wherever they can be found.
Such an effort requires disciplined analysis, using concepts that
are rigorous and categories that are putually exclusive.
Anything lese will muddle an elready cunfusing task. :
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Jur bzsic epproech is to distinguish betwesn "state" ang
‘"societul" sectors, on the one hand, =nd between "nationel" and
"locel" levels, on the other. in Africa, moet efforte et izprov-
ing development menagement have been focused on the stete and
netioneal ends cof the two centinuua. In fact, for development
banagervent tc become more brosdly effective, there needs to be
more focus on the societzl and local ends of each spectrum.

Apart from the central institutions of government, which

have a role in eny decentralized or disaggregated program of
development management, one czn deal with:

1. Administrativg structures which reach 'down' through

bureaucratic hierarchies on behalf of the center to the

district or sul-district level, respcnsive rimaril
LY . 4 )

to the directives of the govazrnment. '

2. Local structures which can reach 'up! from the indivi-
dual and household level to undertake collective action
in response to local needs. '

/n eleboretion and meshing of these two sets of structures,
-8s discussed in Part II1, holds the key tou improved development
management. For this to be done effectively requires a systematic
undersianding of the veriations within the adrinistrative and the
local realwms, so that tesks &nd capabilities can be disaggre-
" gated and matched. This analysis we offer.cqrsorily in Part. II,
to be followed by an exploration of problems of disaggregated
mnanagement that are particularly relevant in cortemporary Africa.

II. 7FRAMEWORK FOR DISAGGREGATING DEVELOPMENT MANWAGEMENT

Developmeﬁt management can and should be disaggregated in at

least five ways -- according to the:
(2) levels at which the management activities occur;

(b) channels through which the management is undertaken;

(c) sectors were management is to be accormplished;

(d) inputs which can be utilized by managers; and

(d) functions which are performed by managers.

in our analysis we will suggest how each of these presents parti-
cular problems and opportunities for improving development

management in Africa by teking a disaggregated perspectiive on the
tasks of manugement.



anelytically one cen Ltentify wv leset tern levels ol whicl
Cevelopment manacgement recnoncipilities mey Le ssczigned, These
range Ifronm the irternetionzl (suprea-rcticnal) level dowrn to the
level of the individuel decicicon-maker.

1. Internaticnal Level of Menegement (Donor .Agencies)

2. laticnel Level of Maragement (Cenirel Government)

3. Regional Level of Mznzgezent (Stete/Provincial Government)
’ :

4e District Level of Manugement (District Administration)

|

5. Sub-Di trict Level of lenegenment (Sub-District Offices)

T o _
7. Community Level of Management -(Village Recidential hrea)
o l : '
8. Grbgg Level of Manegement (Harmlet, Occupational or
Other Grouping of Households and Individusals)

6. ‘Locality Level of Management (Market Town Area)

9. Household Level of Management

10. Individual Level of Management

The first two levels (international and nationzl) are highly
aggregated levels for development manageseni. Zelow them we come

to three "diseggregeted" level: - refgrenes, district and sub-
aistrict, whichere "adpinictreiive siruchures,”" as discussed in.

secvion I. Not every country has all these structures. Some
countries with little menagement capecity (or very small size)
have only the national and district levels of administration.

¥hal is colloguislly called "the local level" in prectice
-bas three disasgprerated levels == locality, community and group.

The locality is a set of communities that have established
patterns of cormunication, economic exchange and social coopera-
tion, usually corresponding to what is celicd in regional science
"market - towns." (Johnson, 1970; Mosher, -9t¢¢). 1In not very large
countries, the sub-district and locelity zay cover essentially
the same area and populetion, in whir% -:5e there is one less

level to be considered. On *he cthey T..i, we also find very



often in Africen couniries thet the edoinictrative boundarice
(sub-district or districi) do not coincide with the "natural®
€ocial boundaries csget by petiterns of Linship, intervarriege, or
traditional suthority, as discucsed in section I1II. Thus there
car be problers arising fron the incorgruence of scciel and
edwinistretive units of action.

The term "cormunity" implies 2 fairly colesive end bounded
social unit, having common interests end capebility of collective
acivion. In fact, this is not always the case. 1In Africa, wha&
are called "villages" were in fact often edninistratively defined
to suit buresucratic convenience, for tsx or census purposesd.
One should rot assume thket the "comrunity" level exists in anly
more than e norinel sense {ze shown to be the case in perts oif
Botswena by Roe ani Fortmann, 1982). But where it is operativ%,
it presents substantiel oprortunities for devolving development
Lanagement responsibilities,

The group level is a familier and very flexible ode, nolt
necessarily defined territorially as are the levels above it.
Groups are made up of members (though residence, as in a'neigh|-
borhood, can be a criterio: of emembership). Economic iqteresﬁ,
age, sex, and especially kinship cean provide the basis for group
identificetion and ection. If groups get large enough, they can
reech the Jocality, district or eéven national level, bpt once
beyond the elementary group level they acquire a territorial
definition, and the level is no longer that of a simple "group."

. When it comes to develoPiment management, the activikies QT
the household and individual are not seen as part of the systen
§0 much as being the objective of hanagement. The activijties of
higher levels of organization should assist individudls and
households to become more productive, more healthy, ,better
educated, more secure, more in control of their lives, etqg.

. The tasks of disaggregated development menagement are to q?
shared among these siz levels (3 through 8), so that the ‘burde)
of planning and supervising agricultural and rural deve'opmenF
can be shared by repreentativas of rural society as well as by
egencies responsible to the state. The assignment of tasks among
levels would depend orn the sector and function tc be served, and.
on the social and organizational capecities existing or potential
in the country. '

The levels described represent options for developmenkt
nanagement but they should not be regarded as mutually exclusiyb
.alternatives. Agencies are not likely to be successful if thmb
try to build capacity and handle operations at a single level in
isolation from others.  Rather, strategies should seek to
strengthen ccmplementary capacities at several levels, supporting
effective vertical linkage among them. Special efforts should be
made to identify and draw on the neglected managerial
capabilities of the societal sectors, 6 through 8, and to link
them with regional, district end sub-district agencies of
government, voluntary organizations and private enterprises.




B. CHAKNELS OF DEVELOPHMENT MANAGTMENT

The channels through which developrent management activity
can %eke place are of different Linds. They renge on a continuum
frewm public sector orgenizeticns 2% one enc to private enter-
prises at the cther. In the micddle are menbership institutions
which have sone characteristics of both the public encd private
sectors, secekirg ccllective rather than purely privete bernefits
through group action, but acting in a voluntery way rether than
relying on the authority of the stete (Eswan arnd Uphoff, 1984).
The chennels are of %hree basic types:

(a) pgovernmentel or cuesi-rovernmental: organizetions that

. rely on zhe suthority end other resources of the state;
in additien <o line depariments, this may include agen-
cies cperating somewheat independently of thegovernment
ernment of the dey, e.g. public corporations, still
accountable to the "public® directly or indirectly;

(b) membership or £elf-help: organizations set up by
Fersons to advance th:ir interests through collective
action; including cooperatives as well as functional
and interest groups accounteble tc their members like

water user associatiors or women's clubs;

(e) brivate or guasi-privete: organizations that operate
on a for-profit basis, sccountable to owners ‘rather
than to customers or employees (except through price or
collective bargaining mechanisms), or on a charitable
basis, such as Red Cross societies or religious organi-
zations, accountable to.patrons or conributors rather

than to beneficiaries.

These channels represent a different way of viewing the
options for development managecrent and should be seen as comple-
mentary (Uphoff ‘and Esman, 1974). Planners should seek to
capitalize on the respective strengths of each possibility, to
compensate for the weaknesses of other channels. For example, the
amount of resources that can be drawn on through public channels
is usually grester than through voluntary or priva+te channels,
but the flexibility of resource use through vhe latter is greater.

It is unlikely that development programs can succeed work-
ing through just one of these channels, since they are mutually
8upportive even more than they are competitive. Even co-ops and
small businesses in a community may contribute to the more effi-
cient functioning of each other. Disaggregated manugement
involves not putting all one's development "eggs" in any one

oasket but rather distributing then appropriately by channel sas
well as level.

The analytical categories of level and channel together
encompass the organizational variety sketched in the workshop pro-
posal. Its 17 examples are shown in the table - on page 6. Numbers
ir parentheses refer to the proposals's numbering of examples.



LEVELS

Internc-
tionel

Netionsal

legional/
State/
rovincial

Distriect

Sub-district

Locality

Community

Group

Household/
Individual

(17)

LLTERNATIVE NAN/LGDMENT CEARNELS

Governmental/
Quesi-Govt.,

Bilaterel &
intl. donor

egencies

Netioneal
ministries/
parestetals/
autononpous
authorities

(1/5/6)

State govts/
decentrelized
units of natl.
adeinistretion/
regl. parasteitals
and authorities

(2/3/5/6)

District admini-
straticn/distr.

local government/
bank branches -

(4/8)

Sub-distr. admin.

offices/possibly

sub-distr. local
govt./bank branches
(4/8)

Extension service/
schools/clinics

(4/7)

- Extension agent/

teacher/visiting

nurse/ village

self-government
(4/16)

Neighborhood

or ward

councils
(16)

Citizen/voter/
taxpayer

Membership/

. i . s v s

Society for
Internstl.
Development

National

cooperative

federation
(14)

Regional
cooperative
federation

(14)

District
supply
cooperative

(14)

“Sub—district

marketing
cooperative
(14)

Wholesale

cooperative

society
(14)

Community

cooperative/
health con-
committees

(14/15)

Water user
associations/
pastoralist
groups (15)

Member

Private/
Quesi-Pvt,

Muiti-natl.
corporations/
external PVOs

(9/12)

National
corporations/
national

PVOs
(10/13)

Regional
companies/

regional
PVOs

(10/13)

District

companies/

charitable
org's.

(11/13)

Rural ent-

erprises/

charitable
prg's.

| (11713

Small busji-
nesses/

service orgs.

(11/13)

Small busi-
nesses/
service orgs.

(11/13)

Informal
sector

businesses
(11)

Customer/
beneficiary



C. SECTCRS OF CLVLLOBMINT MANAGEMEN™

tires & presunption that "managerment' is co
generic & proc hav 24 is essentially the seme for eny and gll.
activities. Ac discussed in section D below, there are sore
generic functions which cen be ascrived abstrectly to all
penagenent. But the profile of management activities should be
varied for the different concrebe requiremenits of the verious
sectors, .

There is son
ess

[
=3

Since the Projects %o evaluated under this program are
chcsen from acong agricrultural end rural development activities,
with an emphasis on agricultural research, extencion, supply and
parketing, we will tele this sector for our examples., .Tne kind
of development managenent required for agriculture is not what is
needed for primary heezlth care or for rural public works, to
refer to contrasting scctors. The differences may often be gore
of degree than of kind, but they are significant nonetheless for
choosing apmeng the different channels ang levels when searching
for the best mix to irplement developrent projects.

Let us start with consideration of personnel management and’
getting the best performance from staff, the focus for our work-
shop's second working group. In development management, relations
with the "client" are very important, to get the best technicel
result intended and to encourage’ the behavioral changes implied
in thet particular aspect of development. :

‘ "In agriculture, the "clisnt" is usually a household or indi-
- vidual -procducer, not e patient as in health or a user as with.a

rurel road. The institutions of government, self-help and private
business are effective in promoting agricultural development to
the extent they can prompt thousands, even millions of micro-
enterprises faced with resource constraints, risk factors,
limited knowledge, etc. to make entrepreneurial decisions which
result in increased output or stability of production. The whole
environment must be taken into account -- weather, prices,
storage facilities, interest rates, etc. Appropriate inputs must
be aveilable in a timely way,at convenient locations angd accept-

able prices for higher levels of technology to be used.

Consider how this differs from health eare. When it comes
to giving immunizations or suturing wounds, patients need enough
trust in the professional or paraprofessional serving them to
come forward for treatment. But most treetments once given are

‘more likely to work on their own than agricultural advice and

inputs, which need to be used and tended by .the farmer over a
long period. This is not to underestimate <he izportance of
patients' responsibility for their own heuith care, but the body
for all its marvelous complexity operates more avtonomously than
a small farm enterprise. The staff and organization for develop-
ment management in agriculture needs to be far-flung, accessible,
coordinated, knowledgeable, responsive to a degree greater than
ir health, where patients more often have urgent symptoms and
incentives for seeking care when needed.






reeccd to rutch the cycles of vork in azgriculture. A linitation
°n nenbership orgenizetions comnes beczuse of the crop cycle,
Farmers heve the leasst finencial resources et the time they need
tten mosi, &t Plenting time &nd cven rore &av the end of the
sesson, Unless farmers associations or cooperetives cen get
credit fron government or Private banking sources, their utility
in egriculture is lipited. .

D, INPUTS OF DEVELOPXENT MANAGEMERT

The things which developpent nanagers at any level acting in
any chenrel cean manipulate cre limited. Some are very tangible
and concrete, oithers are nlpost ineffadble but important. We will
focus here on the Fret tangitle ones, though mention will be made
of othsrs harder to quantifly and control.

The inputs of adainistretion are comnonly fenominated in
terns of money, bui cne of Lajor problems of development manage-~
ment in Africa, as discussed in part III, is that money is not
always convertible into the specific inputs needed end wanted.
One way of taking this into account is to refer to inputs in
terms of the 3 Ms -- beén, money and meteriels. Though all can be
denominated in noney terms, the distinction already points out
the difference between'having just money erd having the
- wherewithal of Danagement, such as spare perts. To these three
must certainly be added informetion, technical or more generzal,
which may or may not be attainable with money. These are the
mein four "inputs" one is concerned with most of the time.

Complicating the management task is the fact ‘that use of
these inputs requires an additional resource called authority.
One can have budget allocations, personnel on hand, even vehicles
~and stocks of supplies but not the authority to use them. Or
tenversely, one can have authority to do something but not the
wherewithal to accomplish one's objectives. So, authority should
be treated as a complementary resource, almost a super-resource,
in development management, something that can be allocated just
&s specifically as funds, in terms of the legal right to take
certain kinds cf actions.2/

The resources of special concern in development management,
then are:

(&) financial resources (funds, budget, revenue, credit))
(b)  material resources (equipment, supplies, vehicles)

(c¢) personnel  (staff, manpower)

(d) information (expertise, baseline data, pmanagement
- information, etc.)

2/This concept of authority as a resource hes been elabora-
ted in Ilchmen and Uphoff (1969) and Uphoff and Ilchman (1972).



(e) euihority (legel right to meke decicions concerning
g, by, ¢, @ &nd oiher maiters)

In the specielized topics for this workshop, the working grougps
on fincneial managemernt ead on enharcement of managerment will
deal respectively with () end (b) and with (¢) and (d) while the
Eroup on edminiciraiive procecsces end structure focuses on (e).

Having authority mey elso entitle one to disposition over an
additicnal resource in cevelopment menesgement -- coercion. But
this is often not = very productive resource for achieving
developmental chenge. Behevior mey be modified in & desired
direction by the use c¢ ccercion, but meintaining the change then
usually requires continued expenditure of coercion, which is
- 1tself a scarce end oftern cestly resource to use.3/

The other "softer" rescurces which development rmenagement
can have are status eng legitimacy (Ilchman end Uphoff, 1969).
These are in effect "produced" by members of the public and
accorded to persons in Pesitions of authority or to privete
actors like businessmen or professionals. To the extent ithet
persons undertaking development management tasks enjoy status and -
legitimacy, they will get more compliance with their decisions
than otherwise., - '

- We 'do not want to enphasize these resources, though
legitimacy in particular is crucial for "institution building,"
. whicn is the concern particulerly of the fourth working group in
this'workshop“(Esman; 1972). It would be & mistake to think that
development manragement involves only men, wmoney and materials, or
also infcrmetion and -authoritys and maybe coercion. ‘The

effectiveness of any institution in carrying out tasks of
development management will be conditioned by the extent to which

its actions and values correspond to the needs and norms of the
population being served, so that these soft resources of status
and legitimacy are generated. '

F. FUNCTIOR3 OF DEVELOFMENT MANAGEMENT

~ owcdition to considering levels, ckhannels, sectors and
inputs, one should anzlyze the various functions which cut across
all sectors, utilizing inputs at each -level eand within each
channel. We are not going into these in any detail but will just

' 3/Von Vorys earlier put the problem very aptly when he wroe
thet "the resources of coercion in Asia, Africa and Latin America
are in short supply. They are too scarce to be effectively
dispersed throughout the countryside. They are too scarce to be
easily extended into the villages where most of the population
resides." As important, "coercion is Primarily a negative
instrument...suitable for the prevention or suppression of
deviant behavior. Force is much less useful and may even be
dysfunctionel as an incentive for positive, constructlve
activity." (1967:°54)
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This lieslirng of funciiorns ceuicd te slaztoercied.  Ite purpocse
is to indicate & furiher disaggregetion of developrent menegerent
eralysis, Any effort to evalvate developrent meonegerent needs to
heve suck a listing of functions to be & essed in the field, to
Finpoint areas.of ctrength end wveakness -~ for any organizetion,
tt any level, in any rector. Eveluaticn should estatlish how
saticfectorily the orgenization is performing thece various
functions, end should identify reacons for superior or inferior
performance.

T,
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III. PROBLEMS OF DISAGGREGATED DEVELOPMENT MANAGEMENT,
) OF SPECIAL SIGHIFICANCE IN AFRICA

Here we will probe some of the practical problems that are
- likely to ewmerge in the design and management of agricultural and
rural development projects in the £fricn context. We shall
indicate how the disagzregated approach should help in identify-
ing protlems, strengthening management capabilities both in the
state and in the societal gcctors, and in working out effective
menegement strategies and practices.

A. DIFFERENCES BETWEENK SEDENTARY AND PASTORAL SOCIETIES

The literature on agricultural development is usnually preoc-
cupied with growing and marketing crops, and this is no less true
for the literature on agricultural development administration.
When animals are noted, they tend to be treated as ancillery to
the main task of crop production. —Development administretion has
invariably essumed that the publics to be served are spatially
fixed, in more or 1less pernarent--residences and associated with
working on specific landholdings.

This may be a reasonable approximation for project planning
and management in many parts of the world, but in Africe there
are large and significant populations which are noi sedentary.
These include not only the declining comrunities thas zrzcztice
shifiing cultivation but more importantly, the pas-nr: o= 1o
compricse as much as 20 percent of the rural lebor force in cub-
Saharan Africa. We expect that Michael Horowitz's paper for this
workshop will give more background on this subject than we can or
should try to offer, since he has much more expertise than we.
Our comments here are intended to tie that subject into the
consideration of management issues.

Governments and foreign donors tend to understand better and
thus to orient their services to the circumstances of settled,
Crop-growing societies. They have more difficulty relating to
the sociel structures and mobile economic activities of pastoral-
ists in part because they do not know how to reach them. These
societies are underserved elso because reaching them is very
costly per person. It is also often true that governments would
prefer that pastoralists settle down and become sedentary farmers.

12
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Sinece we are not expertc on rastorrlist societies, the
following couwments should be tzken only as observations of
persons vho have studied ficld adminstration cross-culturally.
cen eleborate on or qualify these
also, foriunately, an excellent

views in the workshop. 3
s subject now available (Sandford,

book-length treatment o
19€3).

3

If governments intend to reach pastorelist communities,
which constitute & signif:cant share of their public and which

often cover a large shere of nationasl territory, they and the
foreign dorors acsisting vhem must:

(1) teke account of +he details of their migratory cycles;
even serwi-nomadic populations present very complex and
poorly understood patierns of economic and social acti-
vity as our collezgues Roe and Fortmann (1982) showed
in the case of Botswens; -

(2) establish effective communication with their social
organizations in order to gazin more accurate eppreci-.
ation of their needs and of the ticing ‘end methods by
which these needs czn.be attended to;

(3) employ and train persons from pastoralist communities
to provide services in The vernacular language; and

(4) increase the ability of pastoral people to provide a
wide range of services through their own social organi-
zations; by their own management practices and through
Persons who remain in and move with their communities,
€.g. by training, equipping and supporting paraveteri-
nary personnel end comrunity heaith workers (Ecman et
al., 1980; Esman, 19&3). ‘

Relations between governments dominated by sedentary sectors
and the pastorelists become exercises in cross-cultural diplomacys

There is 2 marked reluctance among many African governments to
modify their standard management practices in dealing with the

Pastoralists, yet the pastoralists are too important economically
to be ignored, and national security questions may also come into
play. A4As a practical matter, it is necessary to draw heavily on
the management capabilities within pastoralist societies and to
use persons with pastoral backgrounds as intermediaries between
the state bureaucracies and pastoral communities.

It makes sense to capitalize on the flexible capacities of

private sector suppliers and traders to overcome the rigidities
of public burewzucracies in relating to wobile societies.

13
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Also, " although forral redbership organizations of T
not been very successful in Ffrica, this is largely bec
the wey they have been introduced from outside.t/ Reng
organizations approprietely conceived, introduced &nd s4ru
rewmain an important pert of any dissggregated dave
renacement "cix." (Sandford, 1983). We would note &l
USLID hes now & particulerly procising cxperiment going on now in
Niger (see Wall, 1983).
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B. INCONGRUENCE BETWIELN ADMINISTRATIVE AND NATURAL BOUKDARIES

This is 2 common trobdlem in field administration, by no
Reans unigue to Africa. Administrative bounderies ere generally
delimited in territorizl terms =and determine the area for which
Particulaer adminisirszors and technicians are responsible.
Frequently these boundaries have beern arbiirarily defined and may
have 1little relationship to the so-called "natural" boundaries,
either physiczl/geographic or social/cultural. Areas that have a
common water source or that are inhabited by a single community
may be divided for administrative burposes among two or more
districts for extension, credit or public works.

The same tribal chief or cooperative society mday have to
transact with two or more district officers and two or more
~public works engineers, each having an impact on the same set of
people. ‘The distinterest of bureaucrats to communicate
horizontally in the interest of their .common cliénts can produce
inefficiency and inconvenisence at a ninimum and stalemated,
failed programs when boundary problems bescome extreme. The
burden of integrating services gets placed of necessity on local
communities which are in most African contexts ill-equipped to-
accomplish this, : '

Some divergence between administrative and "natural' bounda-
Ties is found in every country. But in Africa the problem is
.demonstrably greater. When administrative boundaries were
demarcated by colonial officers decades ago, little of the area
had been surveved. Much was common property, and officials were
not T=zilier with significant local landcoviks. For the sake of
clearly arawing boundaries, roads or rivers were often chosen,
thereby dividing communities down the middle or putting users of
A common water source in two differnt districts. No better was
the drawing of abstract straight lines on maps which were likely
to cleave communities, tribes or kinship groups. Such lines put
into the same district then persons with different language or
ethnic backgrounds. Such characteristics are more often
salient in African countries then elsewhere.

Bureaucracies are predictably reluctant +to change
administrative toundaries, even in order to accomodate natural or
Bocial reealities. Rather than adjust burezucratic lines,

4L/ For two examples of inappropriate approaches, sze 0Odell
and Odell (1G&(; on Botswana, and Gooch (1979) on Upper Volta.
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nte o

2l or project suthoritics witl ad hoe jurisdicii
ic vivity outside the framework of neroel departmentel
etions, These special ggencies can concenirate on e single
set of tesks, are ofien eierpt from normeael financial and
Procuremen? regulations, :=ncd thus are better funded, better
surplied and able to pay better selaries than normal government
tgercies. In solving one set of preblems, however, the special
guthorities crecate npore serious, lon,-rarge difficulties. They
breed envy nd anirosity with the line departrents, erode the
latter's capecity and morale,muleiply the prcblems of program and
Policy coordination, and frecuently collepse when outside aid is
terrminated or when poliiical Pairons leave office.

Though categoricel sietements on this subject should be
avoided, experierce indicates that the burden of proof should
always be on those who would create special authorities. What
should teke precedence is the gradual improvement of the
hanaperial capacities of the normel agencies of government,
especially at the operating level in the fielgd. Concomitantly,
the rpanageriel capeacities of the localities, communities ang
groups which speak and act on behalf of their members should be
strengthened. To the extent that responsibilities are devolved
to localities, communities ang groups, which are more "natural"
in their scope end membership than most higher-level administra-

tive entities, the problems of incongruence of boundaries will be
mitigated. . : :

C. THE VULNERABILITIES OF FIELD ADMINISTRATION

A closely related set of Problems is the weakness in
functioning of government bureaucracies outside large cities.
This is a particularly difficult problem in Africa where centrsl
governments lack the financial neans, the trained manpower, the
physicel infrastructure[ and the experience to manage operations
over large territories with greet mnatural variations and ethnic
heterogeneity. . :

The conventional prescription -- to decentralize so as to
overcome the obstacles of poor communication and inflexible rules.
and procedures -- is usu=lly resisted by central steff who fear
the loss of control and have little . confidence in the
capabilities and often the integrity of field personnel. This
reluctance is not overridden by 9olitical leaders who fear that
centrifugal political foreces may alter the government structure.

Bereft of the means to perform their tasks, unable to
respond ¢to local needs, and lacking in self-confidence, field
staff fall back on formal routines and strict conformity to
regulations. Quite possibly, they may pursue their own business
interests, not frequently misapplying government rzsources for
their own berefit or that of their kinsmen.
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£nCx of tleze vestheds Loy ke mere or lecs workstle under
EomMe& clrcureiences, anc nove gcmn bn‘prescrlbec g inkzrentl:
sStvperior, They represent to.bvernutives evailoble <o LT 0L ran
cesiogners and uwancgers Whe nust firg W&ys w0 counteracet the
low perfcrzance level of exisving menz;ewent systems, especielly
these deeling with coriculturs) end rural Zevelopment.

D. TEE TWO CULTURNES IV RURAL ADMINISTRATIOKR

Most ngriculiuvrzl 2nd rural development programs reguire
colleboraticn and sharing of manegement responsibility between

the buresucratic agencies ¢f the stete angd organized representa-
tives of rurel socicty. The cumlity of this contact between thenm
(nhis'&rzerfacﬁﬂ CETETULINES hHow effectively their joint
Tesources are uzed, It ig an inherently difficult and probleratic
reletionship because ever if the same lenguage is spoken cn both
gides, it brings two different "cultures" into uneasy contect. €/

The cultures of African Dezsaniry and of African burezucratis
s cnly 2t the margins. Each has its unique "celendar,!
neither being the celendar year one usually thinks of. For the
farwer, the relevant cycle of activity follows “he roming and the
ending of the rains, while the officiel is preoccupied with a
different "eropping cycle" known as the "budget year." The pace
of zctivity and "peak lebor demand" are thus divergent, or if
they cverlap still greater prcblems cen arise between the two.
The "erzer regards money as something scarce and valuable, for
which he or she has to 1abor_Tong end hard, with no certainty of
success. The official gets roney, in effect, "for the asking."
His money cores from a flow of peper rather than a flow of sveat.

The bureaucratic culture is.governed by specialized yoles,
forral rules and hierarchical patterns of authority éifterent
from, but no different in their "traditionalism® from the
inherited roles, informal rules and evolved patterns of authority
found among the rural populstion. Officials have formal educa-
tional credentials, steedy pensionable jobs, and espire to e
veetern life style. Many ere fror the urban areas, STez¥
Turcpezn lenguege and look upon "backward" peasants and vesczant
life with ill-concealed condescension. Conseguently they spend
as little time in *he field as possible. N

) The cereer advancement of officials depends more on satisfy-
iug their bureaucratic superiors than their peasent clients. The
rigid rules to which they are subject in matters of finance,

Procurement of supplies and evailability of transport distance
ther even further from the publics they are expecied to serve.

6/This concept of contrasting "cultures" :in the delivery of
rural services was proposed in an analytical peper prepzred for
the 1973 USAID Spring Review on Small Farmer Credit by Cynthia
Gillette and Normaer Uphoff, "The Credit Connection: Cultural and
Social Pactors Affecting Smell Fermer Participation ir Formal
Credit Programs."
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0ften they -heve too little in the way ol resourcecs to heln nmore
then' v hendful of rural housenclds, and often the infocyrczion
"they heve io rurvey is not relevant to tla speeilic neelc and
cupabilities of spzll fermers. Relatively little apricuitural
resezrch hes been dcie in Africe, and most of this hes focusel on
expert crops, not on the crops ard prectices of mect concern to
resource-constrained srell fuarwmers (let alone pastoralisis).

The burden of edjuctment whenever cultures conflict falls on

the weaker party, on the peesant, if they wish to derive any

benefits from the services of the state. If these are irrelevant
or unreliahle, there is no incentive even to make allowances.
The.long-run objective is %o irncreese the compatibility of these
two cultures, so thet ithe résources of government, inciuding
those provided by Toreign assistance, can really contribute to
rural development.

The solution cennct be found simply in rapid expansicr of
the agencies serving rural publics, or in the creation of vew
agencies and programs. The severe budget constraints fecing all
African governments, further constrained by their urban bigs
which will not be quickly redressed, mean that the growth of
capacity within the rural arms of government administration will
be slow and at most incremental. In addition to improving their

Performance by internel reform -—- which will be discussed in the

last section -- progranm designers should- eddress themselves to
bridging methods. which can reduce the gap between the two
cultures. ‘ N : o

One method is by'empowefment of local communities, by making
it possible for them to exert more influence or even direct
control over the field staffs of government agencies. To the
extent that they contribute to salaries, or influence promotions,
or determine work priorities, local communities or Eroups can
compel field staffs to be more responsive to their concerns.
Though administrators (and most foreign aid agencies) abhor
political interference, local politicians can sometimes be useful
in directing civil servants to the needs of their constituents
and in prodding officials to make adjustments to the priorities
and convenience of the public.

Another method is to increase +the nﬁmber, training and -

support of paraprofessionals who are part of the community and
who, in addition to providing simple but needed services, can
help to interpret the needs of the public to government
officials, Conversely, they can convey more effectively to the
public the conditions of government assistance (Esman et al.,
1980; Esman, 1983). Methods for bridging the gap between the two
cultures should be an explicit concern of those who design
Renagement structures for agricultural and rural development in
Africa. - Putting into Place the management capabilities
encompassing the levels and channels sketched on page 6 would
supersede the "gap" with a "matrix" for development meragement.
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t. DITFICULTIES IN CONVILTING 'INPUTS! ILTO "'CUTFUTS

To turn to & probler of "preccezs" pere then "structure," we
would take up a difficulty riferred to in part II. £4s noted,
Africen governuments even more¢ than cther LDC governuents eare
fecing sever.. fiscal crices ir the 13605, Much attention is now
focused on how to fet for governments the needed financial
resources to operate exisiing programs, let alone meke progress
with new initiatives in egricultural and rurel developrent.

There is a danger i@ preoccupation with aggregate levels
of financicl inputs will mzsk the major managecent problem of
converting money intc wheti is actually needed to make development
programs run. This problem once stated is obvious,  but it is
conmonly neglected, because in principle, with funds (and
authority), werk chould proceed. In fé?ﬂj—in Africaen circum-
stances the equeticn of wmoney with capacity to accomplish results
is ouite mistaken.

The first problem arises when funds and euthority are not
metched. It is quite common for a manager in ihe public or
quasi-pubtlic sector, and possibly in a cooperative, to have money
available but not the suthority to spend it, or conversely, to
have sautho.ity to spend honey on a certein activity but ro budget

.ellocation. Money must be matched with authority to be mede
useful. . '

Second, it is often difficult to get the personael needed
even if budget for them is in heand. Persons with the particular
skills needed may not be available, either because they are not
willing to work in the position that is cpen, or because they may
not be willing to accept the salary which is eauthorized, or

because there are simply not such.persons in the country.

For personnel -to be productive, they nust be able and
willing to work at the assigned tasks. Persornel are often too
poorly trained or too poorly motiveted to mccomplish what is
wanted. - Civil service rules aznd regulations frequently make +the
life of = menager alwost iwpossibie by denying hir or her the
needed hands and minds. A principal advantage of private sector
channels is the flexibility they have on personnel matters. Also
their managers usually have authority to spend whatever money is
available as long as they can produce results (profits) from it.

Third, money does not necessarily translate into the
-Tequired paterial support. Even if one has the funds and staff,
for example, one may not be able to get results from them because
needed equipment is missing, or one cannot get spare parts for it
if broken.7/ Or there may not be enough vehicles, or they may be
broken down or have no fuel. We know for certain that rural
development management requires mobility of staff. .

Z/We know about how the work of one animel research station
in West Africa was impeded for severel years by the lack of a

scele to weigh newborn calves as part of its breeding program.
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This does not wesn thet rul-e wul routincs sre to Fe iiehtly
fupsreesded, but thet they :'.ould bpe iuverpreted end eppllied Lun
Vays tiat enhance the use of scarce reésources for develornent,

reather then be tre
unéerstand this a3
enccurared and rewse
end rewerd buresucrsti
tetion.,

G es ends in themselver. Tersonsecl who
rence aud behocve accordingly should be

s could in turn encouraze
lesdership thci promotes such.a reorien-

Yenagenent perforrcance in non-gcvernrcental organizations is
not irnherently impunc to corruption, nepotism or incompetence,
"populist" ideology rotwithstanding (Montgomery, 1979). In these
orcanizations, where face-to-face relations more directly
influence behevior, the more participatory the procedures, the
rore likely thet corrupiion ang nepotism can be contained. And
when government funcds ave involved, inspections and audits by
government agencie¢s provide enother form of accountebility.

Maragers of local-level institutions need to be doubly
accounteble, downward to their constituents and upwerd to
government and the levw.2 In the disaggregated approach to
developnent menagement, project designers should provide for
skills treining for managers from local organizatiuns and.also
training for the lay leaders of these organizations in how to
conirol their managers, since local Danagers are no less vulner:--

ble to temptations than higher-level bureaucrats.

G. CONCLUSION: DISAGGEEQATED‘JUDGMENTS'

By definition, éiseggregated systems of management defy the
kind of broad generzlizations which have dominated the literature
on development administration. Indeed, overall assessments of
whether a project or = management system 1s "good" or "bad,"
a "success" or a "failure," make little sense. The question
always hes to be asked: good for what? successful in what?
Of particular relevance for this workshop is the realization that
evaluation of disaggregated management requires dicaggregated
jJudgments.

Succesrlul developrent menagement requires putting together
Beny comporenvs of orgenization end technology. Some may be
stronger than others (ceteris paribus), and some combinations may
be more robust than others. But attributing the will-o-the-wisp
called "success" to any particular element is risky, as we seldom
find conditicns that qualify as either necessary or sufficient --
things which must always be present for "success" to occur,
or which in and of themselves will cause "success."

O

9/We have discusseq methods for improving the performance of
local-level organizations in Chapter 7 of Esman and Uphoff (1984)
These suggestions have been incorporated in the A.I.D. Policy
Paper on Local Organizations in Development, Buresu for Program
and Policy Coordination, March 1984,
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En appreciction for- the complexity of cherze precesces
should lead to & willingness te think pove insirvmentacsiy, tc
identify objectives, to hypothesize whet will moct Iikely and
nost econormically contribute to their achievement, end to z:zsesct
centinuslly whether the presumed neans are promoting the proxi-
mete ¢esired ends. This is the essence of a "learning procesc®

epproach (Korten, 1980).

Given the difficulties that we know confront egriculturel
and rural development in Africe, we should look for those przcti-
cel combinations of inpuic and approaches which produce results
(cr more realistically, which move in the right direction).
"Progress" is a more tenzbhle criterion than "success," because
we know there are no perpanent successes in development work,
and we hope there. are nc rermenent setbacks,

How many previous "success stories" beceme discredited with
a8 change in governmeni, an ouibreask of ethnic turmoil, a shift in
export prices, & breakdown in the transportation system? For
this reasor, projects which move in the right direction and have
sustained momentum are to be valued und studied. How do they
develop human capabilities es they go, and acquire the kind of
linkages, recpect and legitimacy associated with the process of
"institutionelization"?

Such disaggregated consideratiéns will get evaluators into

nore complicated considerations than conventional approaches.
But the task before'usvhas many "bottom lines," not just one.
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