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AdrniJlistrative restructuring for economic
adjuSbnent: decentralization policy in Senegal

Dennis A. Rond;n~lIi and Henry P. Minis Ir

Many African cout:'tries attempting to reCover from serious economic
problems face difficult ch!lIenges in diversifying their agricultural
economies and expanding ~anufacturing and services. Over the next
decade, their governments will have to cope with rapid urbanization, an
increasing concentration of population and production activities in their
capital cities, and the expanding employment needs of npidly growing
labor forces. As their governments attempt to stimulate economic
lrowth, the attention of international assistance oraanizations. such as
the World Bank and the ys Agency for International Development.
which proVide substantial ~cial ~d technical lSIistanee, focus
increuingly on the Itructure of government and its eft"ectiveness in
facilitating economic IdJUItment:

The structural adjustment. polic;,es .imposed by donor orpnizations
on most African coun~ call for reduction. in public expenditure,
decentralization of national IOvernment admini.tration, and privatiza
tion of public enterprises, along with policy changes that reduce the
central .government's conlrOl over qr intervention in the economy
(please, 1984; Nellis and Kikerl, 1989)..Rarely, however, hive struc
tural adjustment policies recopizecl explicidy the intimate relation
~~ips nona political commiament to administrative ieform, the invest
ments needed for administrative IUtrueturinl, and the need to expand
the .managerial capacity 'Jf national and loca)IOVemmeftti to promote
economic recovery (Nelson, J.984; Rondinelli and ~ontaomery, 1990).

In this article we examine the attempts of one West African country,
Senegal, to carry out policies fOr admini.tntive re'lrUClUrin•. First, we
describe the scope and magnitude of the economic problems in Senegal

I"",,,.';DNlI I,,·;,., tf Ad",/"/,,,.,/,,, St;,"Ctl (SAGE. Londan. Newbury Park and
New Delhi). Vol. 56 (1990). 447-t66:
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andass~s the problems caused by over-centralIzation of government
and' its 'pel"Vasive intervention in the economy. We then describe the
policy refo~11ls that have been enacted for administrative and economic
decentralizati\ln, and identify and assess the administrative and political
proiJlems in implementing decentralization policies. Finally, we outline
the administrative changes that the govemment of Senegal must make
in order to implement decentralization more effectively.

Although the govemment has enacted a nuinber of laws since the
early 19705 to decentralize its administrative str1:'cture and to encour
age more widespread participation in economic sctivities, Senegal still
has a highly c~ntra1ized go\'ernment that intervenes extensively in ttie
country'5 economy. As the government attempts' to carry out structural
adjusttnent policies and to deconcentrate economic activities during
the 19905, however, its ability 'to implement its decentralization laws
will become more important. Decentralization will be necessary to
enable Jocal govemments to provide services, infrastructure and
administrative functions that create a conducive environment for pri
vate investment and employment expansion, especa.ally in secondary
"cities 'and market towns outside' of the Dakar metropolitan area
(Republic of Senegal, 1984a). Deconcentration of central govemment
operations will be crucial to facilitating private investment at the local
level and in creating an administrative and legal .environment that
encourages mther than stifles private enterprise.

The legal structu','e for decentralization now exists in Senegal, but
administrative ant.: !'Clitical obstacl~ inhibit the implementation of
decentralization policies and undermine the potential capacity of both
the national government and local idministrative units to perform the
functions required to stimulate economic growth (Republic of Senegal,
1986a)~.

, .
The challenpl oreconomic recovery In Seneaa'
Senegal is in the midst of an extensive structural adjustment program to
recover from a long period of economic stagnation (World Bank, 1987).
The need to stimulate economic groWthi raise production and produc
tivity, and increase incomes is paramount if the country is to taCkle its
serious economic and social problems. Four major issues must be
addressed by the govemment during the 19905. These include: (I) stim
ulating economic: growth and raising productivity; (2) expanding
employment; (3) coping with rapid urbanization and the spatial distri
bution of population and economic activities:, and (4) improving the
quality of life for die Senegalese people.
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Currently, Senegal ranks among those developing countries with the
lowest levels'of per capita Gross National Product (GNP) at about $420
per year in 1986 dollars. A more serious' problem is that the average
annual rate of growth in per cap.ita GNP has been negative (-0.6 per
cent) for the past twenty YeLpS. The World Bank (1987) reports that
from 1960, Senegal has had the lowest growth rate of Oross Domestic
Product (GDP) of any African country except those plagued by war and
serious civil suife. The annual rate of inflation ave~'8ged 9.7 percent
froin 1981 to 1986. As a result, average incomes for both urban and
rural households are now lower in real tenns than they were during the
19605.

Both the traditional economy - based largely on peanut exports,
millet cultivation and ca~e raising - and the modem manufacturing,
and service sectors have been virtually stagnant since the mid-1970s.
Senegal's external debt increased from 1.2 to 2.9 billion dollars from
1981 to 1986, and its long-tenn public debt increased from 33 to 69
percent ofGNP (World Bank, 1988).

The value of exports for groundnuts - Senegal's principal cash crop
-' has' fluctuated (between 901 billion CFAF in 1981 and 54.S billion
CFAF in 1984, for example) as have the values of cotton and petroleum
exports (World Bank, 1987).J

Despite its unstable contribution to GD~ agriculture remain; the pri
mary source of employment In Senegal. About 78 percent of the eco
nomically active population finds its livelihood in agricultural cccupa
tions, and more than 70 percent of the labor force is' likely to remain in
agriculture well into the next century ,(United Nations, 1988). During
the 19H~, however, the average annual' growth rates of agricultural
production barely kept pace with the growth of the economically active
populatio~ in agricultural occupations.

Policies that expand employment opportunities will be crocial
because over the next thirty-five y'*'S the size of the labor ferce in
Senegal will double from a 'little more than 3 million to sli,htly more
than 7 million. The growth in the size of the labor force in manufactur
ing and serVice occupations is expected to be substantially higher than
in agriculture. The economically ICti~e population in non-apicultunl
activities is projected to increase from about 687,000 in 1990 to 2.1
million over a thiny-five year period. The International Labor
OrgAnization (1988) estimates that during the 1990s, the economically
active population in agriculture will pow on avenge by J.8 percent a
year, whUe the labor force in non-agricultural activities will increase by
about 3.1 percent a year.

I
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The ability of Senegal's economy to recover will also be affected by
substantial changes over the next two decades in the location of popula
tion and productive activities. Urban population growth has been, and
will continue to be, high. From 1970 to 1975~ the annual growth of
urban population averaged 4 percent. It is projected to increase to 4.2
percent a year during the first half of the 19905, and to 4.6 percent
annually during the early years of the next century. Slightly less than 40
percent of Senegal's total population now lives in urban places, but
within twenty years a majority of the popUlation will do so. By the year
2025, just thirty-five years hence, mo~ than 60 percent of the popula
tion in Senegal will be urban dwellers. The urban population in Senegal
will increase from approximately 2.9 mimon in 1990 to about 4.3 mil
lion in the year 2000, and to about 11.2 million in 2025 _(United
Nations, 1988).

Preliminary analyses of Senegal's 1988 population census indicate
not only an increasing concentration of people in urban places, but
also an increasing concentration in the western quarter of the country,
in and around metropolitan Dakar and the Cap Vert region. By 19&8,
52 percent' of the country's urban population lived in Cap Vert
(Enders, 1989). Modem economic activities tend to be concentrated
more heavily than population in Dakar (Republic of Senegal, 1988).
The govemment estimates that about 60 percent rJf modem $ector jobs
in Sef\eial are in Dakar and that economic activities· in 'the capital city
and in ':ap Vert contribute more than half of ihe GD~ About 87 per
cent of Senegal's modem sector jobs, 90 pe~'Cent of its industrial finns
and 90 percent of foreign businesses are located in Cap Vert (World
Bank, 1982: PADeO, 1984).

Finally, IQw levels of health and education in Senegal seriously
redu~~ the productivity of labor. Life expectancy at birth is about
forty-seven yean. About 20 percent of the children under the age of
five suffen from some degree of malnutrition. About half of the pop
ulation lacks access to'. safe drinking water and less than half have
access to sanitation services. Less than 20 percent of the population
lives in dwellings with electricity. The adult literacy rite is about 10
percent. Only about half of the eligible age group is enrolled in pri
mary schools and 13 percent is enrolled in secondary education
(World Bank, 1988).

The ability of the government to improve the quality of life
d,~pends on elpanding employment oi~ponunities, on promoting a
geognphically diffuse pattern of ecor\\omic development, and on
increasing household incomes in both urban and rom area.



Rondinelli and Minis: Decentralization policy in Senegal 451

Adverse efl'eds orcentralization
Both government officials and advisors in international assistance
organizations recognize that the high deiree of centralization in the
Senegalese government and its strong intervention in the national
economy have created problems in promoting economic growth
(Nellis, 1986). The public sector's dominant role in the economy has
been a bottleneck to progress (World Bank, 1987). In the past, the
public sector accounted for abour half of Senegal's modem 'sector
employment and the high' pUblic wage bill absorbed about half of
national budget expenditures. Assessments of government structure by
international assistance organizations generally conclude that the civil
service is overstaffed, underproductive ·and poorly motivated (Nellis,
19$6). '

Policy-making and program implementation in Senegal's highly
centralized govemment structure are slow and ineffective. Much of
the authority to take action - on both major policy issues and seem
ingly routine personnel actions - is centralized in the Presidency. The
President of the Republic, as head of state in Senegal's parliamentary
system, is responsible not only for policy guidance and direction, but
also for myriad administrative details such as the approval, appoint
ment, promotion, reclassification and retirement of all ciyil servants
down to the level of depanment director. Each yeAr, the Presid~nr'

must sign thousands of authorizations for administrative actions that
in most govemments are delegated to iower level officials. The
President can also amend or discard iny regulation or procedure. As
a res: It, conflicts over or recommendatit;)ns for changes in routine
ad~~ .•istrative processes often are resolved only by actions in the
(:alice of the Presidency.

At the same time, the government structure is also hiBhly compart
mentalized. It is composed of many ministries, aleneies, 'departments,
bureaus, commissions and institutes that operate with little co-ordina
lion and co-opention. The' ability of ministries and aaencies to take
action expeditiously is hindered further by II pervasive and hierarchi~

cil system of controls. In the tradition of French public law, the 10v
emment is a vast network of units chlraed' with "'Iulmon, verifica
tion, audilinl and superVision. These controls apply both prior to and
after the completion of administrative activities. Each control function
is canied out by a separate oraanizational unit to achieve a tightly
woven web of monitoring and supervision (Nem., 1986).

The combination of extreme centralization, compartmentalization
and control hu led to stalDalion or even paralysis in carrying out

! f
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government functions and in making decisiohs, unless the highest. .
executive officials take a personal interest in expediting action.

Pervasive regulation of private organizations and land ownership, a
large network of public corporations and enterprises that operate much
like the government bureaucracy, and strong state intervention in labor
and commodity markets has made expansion of productive activities
difficult. From the mid-1970s, the production of many of Senegal's
leading exports crops, including peanuts, cotton and sugar, has been
subsidized by the government. Until the mid-1980s, the government
also subsidized the price of fertilizer. These subsidies to agriculture
have made substantial demands on public expenditures (Abt, 1985).
The World Bank (1987: 13) reports that 'the strict control by the
Department ~f Labor over hiring and layoffs, as well as the legal guar
antee of vinually pennanent jobs for most industrial workers, have
severely constrained the efficient functioning of the modem-sector
labor market'. Although some changes are now being made in labor
laws, the adverse effects of strong central government control are still
being fell in the economy.

Increasing recognition both within and outside Qf Senegal of the eco
nomic and social costs of a highly centralized government structure and
of a highly regulated economy has brought increasing interest in
improving the implementation of decentralization policies (Republic of
Senegal, 19868).

Decentralization policies In Sene._1
The underlying assumption of the World Bank's structural adjustment
loans to African countries is that in order to achieve higher levels of
economic growth in the future, governments must create a policy envi
ronment that encourages, or at least does not rel',trict, the expansion of
private investment in agriculture, manufacturing llJld services. The ceo
tralizedsystem of government and the conttol-orien:ed administrative
and legal processes in most West African countries increase the costs of
production fiIld obstruct efficient operations in the private sector (World
Bank, 1987). Ultimately, however, economic growth depends on raising
agricultural output and on stimulating private investment in cities and
towns throughout the country (Rondinelli and Ruddle, 1978;
Rondinelli, 1983).

Senegal's current system of adminisuation combines elements of
devolution and cleconcentration (Rondinelli and Ne1li5, 1986).
Deconcentration wu brought about by creating relional offices of cen
Ull ,ovemment technical and administrative units. Devolution
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involved the creation of local governments - 37 urban communes and
317 rural communities - having, fonnally at least, legal status and
financial autonomy. Local governments have elected councils for poli
cy decisions, but their financial resource base. service responsibilities
and staffing patterns differ considerably.

Deconcentration ofcentral ministries
The government ,deconcentrated administrative .~ponsibilities by
establishing field offices for Ministry of Interior officials who are
responsible for co-ordinating the activities of the central government
in their localities and overseeing the activities of the urban communes
and rural communities. This hierarchy includes governors, prl/ets and
sous-prl/ets who report to the Direction of 'Territorial Administration
(DAT) in the Ministry of Interior. Since 1987, governors have been
appointed and managed by the Presidency. This admi~istr3tive hier
archy corresponds to a spatial organization of regions, departments
and arrondissements. To provide a participative stnlcture at each 'level
of administration, the law prov~des for councils composed of elected
officials from local governments, and some appointed representatives
of other organizations. Technical ministries have also" established
regional and departmental offices. Co-otdinating committees were
established to provide for horizOntal co-ordination of technicai min
istries at each level (Republic of Senegal, 1984b). Table I shows the
relationships among and responsibilities of these a~inistrative struc
tures and local governments.

Although the government of Senegal has established Rgional and
departmeratal offices of many technical ministries, and there haS been
some discuss~on about authorizing them to undertake a IlIIer number
of functions, th~ implementation of deconcenmation is far from com
plete (Republic of Senegal, I986a). Decision-making responsibility
remains highly centralized and field offices lack the resources to cany
out their functions effectively (Nellis, 1986). .

The Direction des Collectivit~s Locales (DeL) in the Ministry of
Interior is the primary executor of the government refonn and the key
stone of the system implemented in 1972. It is supposed to review and
approve the activities and de<:isions of local govemments; oversee bud- .
get preparation and execution, communal personnel recruitment and the
collection of vital statistics; and approve certain communal lelal deci
sions such as entry intli) contracts.

Because of the continued emphuis on control by the centnl govem
ment, however, DeL's role in ronnulating policies and strategies, in

,1\
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tecnnical assistance and in taking new initiatives is seriously inhibited.
This can b: explained in part by the DeL's lick of human and material
resources. Those that it has are devoted almost exclusively to national
policy implementation and control. The OCL lacks a technical unit
composed of upper-level managers who can devote their time to cre
ative activities and research. Moreover, the DCL does not have the
material resources or vehicles to allow frequent visits to the field. .

The field staff of technical ministries at the arrondissement level
are, at least theoretically. intended to provide technical support for
rural communities through the 'centres d'expansion rurale' (CERs).
However, insufficient staffing and strong vertical lines of authority
prevent the integration of ministry staff at the local level. Although a
govemment ,circular requested all appropriate ministries to transfer
staff to the CERs, in fact only the Ministry of Interior has done so
consistently (Republic of Senegal. I986a). When technical staff are
available. they do not always respect the priorities and directives of
the roral councils; they follow instead the directives of their own min
istries. In addition to staffing difficulties, the CERs experience serious
financial constraints. Office space and equipment are insufficient if
not lacking altogether.

Although the head of the CER is supposed to mancie th~ center's
staff, in fact, each of his agents reports only to his respective ministry
supervisor, who issues his rating at the end of the year and decides on
his career advancement and other personnel matters. This limits the,
ability of the eER chiefs to exercise real authority over these agents..
Thus, the regional offices of the different technical Ininistries
(Equipment, Urban Development, Health, etc.) that are supposed, to be
providing services for regional and local authorities, really serve only
as 'mi'U drops'. for their respective national ministries. They h'ave no
real decision-makinl power; ,in 'most cues. they only monitor regional
activities. The resources the cenb'll ministries provide thei~ relional
offices are so meager that the .communes sometimes have to assist them
(most often by providinl fuel and sometimes tranSportatiOIl) in order to
benefit from their services.

Cr~ation oflocal gOVCi'nmtlllS

Senegal is relatively advanced compared to other African countries
in having created urban communes and rural communities. Mayon
and municipal councils of the communes are elected, as are the
presidents and councils in run) communities. The comlnunal struc
ture is based on le,islation pused in 1966; rural communitiC!' we...:
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crealed by legislation in 1972 (Republic of Senegal, 1986a). The
refonns of t972 also differentiated between two types of communes:

. common law and special status (for larger cities such as Dakar).
Rural communities have deliberative assemblies, the roral councils,

in which two-thirds of the members are elected by universal suffrage,
and one-third by the co-operatives, for five-year _t.enns.2 The president
of the roral council, who must be selected from the council members
elected by universal ~uffrage, executes th~ council's decisions under the
supervision of a. sous-pr6fet. and serves as vital statistics officer
(Republic of Senegal, 1984b). The sous-pr6fet is the executive of the
local administration, and, in this capac;ty, is responsible for managing
financed activities, signing contractl;, entering into leases and awarding
contracts, subject to the verification of the Rural Council and the super
vision of the Ministry of Interior. As executive, he is solely authorized
to issue paymel:lt vouchers (Republic of Senegal, 1984c). Moreover, the
rural communities were given re~ponsibility fo~ nising local revenues
and for managing the community budget (Vengroff and Johnston,
1987). About two-thirds of rural community revenues are derived from
the roral tax (a poll tax). Because roral communities have no paid staff,
85 percent of revenues are spent on infrastructure investmentS within
the towns and villages that comprise the community. ._

Urban communes are govem~ by Law No.~ which established
the Communal· Administration Code (C/~C) of 1966. Law 66-64
reflects the traditional communal organization adopted in most French
spea.\ing c\)untries, that is a deliberative assembly mandated by elec
tion, the municipal council; and an executive, the mayor, who chiefly
cBlTies out the budget approved by vote of the Council and who repre-

, sents the central govemment at the locai level.
Special statu~ cities serving as regional capitals. have municipal

administraton appointed by the centnl government to perform most
executive functions nther than mayon. The municipal council in this
case is headed by a president, who represents the political authorities of
the city and handles vital .statistics functions. This special status is
intended to prevent the mismanagement of budgets in the regional capi
tals, a problem that occurred frequently prior to the refonns.

The ambiguity of communal authority is a basic factor affecting the
capacity of local governments to play a vital role in decentralization
and economic development. Anicle 44 of the CAe stipulates that 'the
Mun~cipal Council rules on the .ff.in of the cQll'lmune by virtue of
its decisions'. Further on, it require,; '.be Municipal Council to 'ensure
the best standard of i~ving for the eiltire population'. This nebulous
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fonnulation is no accident. It' aims to give the communes only
expressed authority, that is to perfonn those functions assigned to
them by the central government. Article 5I states that a municipal
council's decisions concerning subjects that do not fall within its,pow
ers are not legally valid. This sanction is absolute.'

In reality, aU communal activities (regardless of the status of the
commune) are under the supervision of the President of the Republic.
whose authority is delegated to the Minister of the Interi~r. The DeL
monitors the legali!y 'of actions taken by ·local govemments. But the
control exercised by the central govemment is primarily procedural and
only partially substantive. The 10C&1 govemment legislation does not
prescribe specifically what communes should do, but rather· establishes
in grea.t detail how decision~ should be made and presented. This leaves
some discretion to the communes. . ,

Municipal governments (communes) are supposed to provide a
range of services that promote community economic and soch.· well
being.· Allhough provision of public services is the raison d'etre of
local govemment, it is the least developed of the communal functions
in Senegal and the least supponed by central govemment. There is no
technical assistance' capacity in the DeL for helping communes
improve services as there is for financial and administrative functions,
and service standards have not been fonnulated. FurtJiermore, inade
quate staff'lRg and fmancial resources prevent local governments -from
delivering the types and levels of services that are required to meet
current Dt:eds. '.

The communes' functions are limited, moreover, by their lack of con
trol over financial resources. Decentralization laws gave local govem
ments financialau!ooomy, that is the authority to prepare, adopt and exe
cute their own budgets financed by a variety of resources, but within the
context ofa strict legal fnmeworlc conb'OlIed by the centl'llgovemment.
The central government, through local tax offices, manages most of the
communal revenue sources, including poll, propeny and business taxes.
The principal revenue IOUn:es managed by communes include public
domain taxes (market and taxi fees) and service fees. Revenue mobiliza
tion appean, however, to vary considerably among cities (Republic of
Senegal, 1985, 1986b, (981). Of the local taxes managed by the central
government, the property tax is the leut productive ~ause ofexonera
tions, ineffective property registration procedures. and inefficient tax

, mappin" administration and billin, procedures.
As with other forms of decentralization, the implementation of devo

lution in Sene,aI hu been undermined by political and administrative

, I,
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problems. One problem Bt the municipal level is inefficient local orga
nization. Allhough municipal organization charts describe the basic
relationships of communal departments, little guidance is available to
organize work effectively and efficiently. A second problem is that

. local governments have excessive numbers of administrative personnel
in relation to qualified technical personnel. Third, altl)ough a 1974
decree specifies the general conditions for recruiting communal person
nel, recruitment in the communes does not adhere very strictly to rules
for meeting needs and is not based on clearly defined job descriptions.
Finally, there is no system for monitoring personnel perfonnance and
little incentive for local officials to dismiss staff - many of whom are
relatives or friends -.who Qv not perfonn their tasks.

Economic decentralization: deregulation and privatization
Although the government of Senegal has had, at least formally, a
decentralized administrative structure for nearly twenty years, it has
only recently passed economic decentralization laws that encourage
private investment and allow private enterprises to operate more freely,
and that transfer some functions from public to private sector organiza~
tions. Most of the economic decentralization laws were enact~ in the
mid-1980s as the p~ult of pressures from international financi,J organi
l.ations such as the .World Bank and the InternationaL' Monetary Fund
(World Bank, 1987).

Economic decentralization consists primarily of deregulation policies
that encourage the expansion of private enterprise (Marsden and Belot,
1987; Roth, 1987). In 1986, the government of Senegal eliminated all
restrictions other than those imposed by common law on the marketing
of-grains other than paddy rice and is also in the process of eliminating
price 'controls on agricultural goods and food commodities (Ouedraogo,
J989). It recently reviseci its investment code to simplify procedures for
creating private companies, amended the labor code to allow private
companies to ~cruit and manage penollnel more flexibly, relaxed price
controls for manufactured goods, and eliminated some restrictions on
the production.and distribution ofconsumer goods (see Table 2).

At the urging of the World Bank, the government is Ilso privatizing
some public corporations and deregulating othen, while at the same
time refonning its regulatory policies to encourage Private investment
(de II Oiroday, 1986). From the euly 19605, Senegal had created about
180 public corporations and enterprises to provide, fur e'tlmple, water,
sanitation services and electricity, to collect garbage in some cities and
to promote agricubut'll and rural development (Shirley, 1983). Many of

, I,'
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the public corporations and enterprises in Senegal have been ineffective
and inefficient in delivering services, however, and under the current
structural adjustment policy the government, with assistance from the
World Bank, is reforming some public enterprises and liquidating or
privatizing others (World Emk, 1987). The attempts to improve the
operation of public enterprises have come mainly through leltre!; de
mission for public utilitic:> Md industrial enterprises, and through con
tracts with rural and re~iv"!ll development authorities. These agree
ments attempt to clarify the oi>jectives, obligations and responsibilities
of the government and the public corporations. In the process of prepar
ing for contract negotiations with the government the public enterprises
- many for the first time - had to engage in strategic planning, anal
yse the reasons for operating deficits, and ~evelop medium- and long
tenn investment goals. The public corporations were thoroughly audit
eo. Contract negotiations provided the opportunity for the government
and the enterprises to assess the costs and benefits of investment plans
(Shirley, 1983; Seymour et al.. 1985).

Through the contracts, th~ gO;1~rnment prom~sed to remedy many
of the problems that inhibit the efficient open.tion of pUblic enterpris
es, by paying arrears, pennitting them to raise tariffs and charges, and
providing financial support for equipment purchases. Some of the
agreements have been undennined, however, by the failure of the gov
ernment to pay its own bills to the public enterprises 'and to honor
financial commitments (World Bank, 1987; Nellis, .1986). The govern
nlent is also privatizing by offering shares to pre-selected and limited
groups of private investors in sevenE public enterprises, involved in
fish processing, shipping. textiles and fann tools production
(Vuylsteke, 1988). Other public enterprises, involved in agribusiness
ariil housing, are' offering management contracts to private finns
(Roth, 1987). Recent refonns of the agricultufaJ marketing system per
init greattr private-sector participation in the purchase of peanuts and
rice from producers.' .

But public-private partnerships or contracting with private enterpris
es to provide public services are still complicated by central govern
ment control and approval procedures. At present, all public contracts
in excess of CFAF 20 million (SUS 60,000) are evll1;.,ated in Dakar. A
great deal of apprehension over co-operation between the communes
and private investon and entrepreneurs still arises from mistrust and
poor relationships in the past.

In brief, although it has enacted fonnal programs for administrative
and economic decentralization and is encouraging privatization and
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expansion ,of private enterprise. in reality. the government of Senegal
remains highly centralized. Centralized :Jministration. the concentra
tion of economic activities in Dakar an~ the Cap Vert regiofl. govern
meni regulation and control of economic activities and restrictions on
the private sector. all impede economic development and employment
expansion.

Implementing decentralization policy: administrative implications
TIle lessclDs of Senegal's experience suggests that if governments in
West Africa are to make their administrative systems more effective for
promoting economic recovery. they must modify national policies and
regulations to make them more responsive to local economic develop
ment needs. They must strengthen the capacity of key government
institutions to carry out their crif.cal roles in the local economic devel
opment process. They will also have to improve the managerial and
technical skills of officials in regional offices of national ministries and
in ioca) administrBtive units to caEy out economic development func
tions. At least in the initial stages of decentralization, West African
governments must provide· financing for investments in prOductive
activities by small- and medium-scale industries and for services and
infrastructure by local governments.

In Senegal, the most crucial administrative changes needed to imple
ment decer,tralization will require substantial political support from the
national government and investment in building local' adm.lnistrative
capaci~y. .

Fin't, there is an immediate need in Senegal to clarify and modify the
role of local governments. Because of the vagu~ness of the role of
municipal governments in e~i!tinl legislation, many commune and
r:ural community officials will not take the initiative in providing ser
vices needoo for economi,~ gl'l)wth. Meaningful decentralization also
depends on enlarging the economic base, including the property tax, to
give local govemments the resources to provide r::1C services and infras
tructure needed for local economic development. The lovernment must
also clarify and simplify national land policies. Current land policy
involVes cumbersome title and transfer procr..dures that inhibit invest
ment. Lack of access to land is a fundamental cnnstraint on local eco
nomic development.

The govemment must also reallocate resources and decentralize
more authority to regional offices of technical .ministries. Because of
insufficient statT, lack of material resources and weak decision-making
authority, they are unable to meet the demand for tJneir services.

•
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In addition. mral cou~c:ils need greater resources to cany out their
legally mandated tasks effectively. Whether or not the government
deciden to retain the current structure that divides responsibilities
among the councils. sous-p~(et and the CER. or to U'ansfer increased
responsibilities to the councils. additional resources are' required to
make the councils administratively and technically effective. The
greatest need js for personnel to maintain physical infrastructure and
facilities m811agerl by the councils. The capacity of the Treasury to
manage loca'J fir..ances, particularly revenue generation, must also be
strength(;ned. Although the policy of providing municipal revenue
bureaus for every regional capital has been promulgated, it ha.c; not yet
been fuJly implemented, thereby depriving the largest cities as well as
nearby communes of more responsive financial management.

The success of the government's decentrali2'.a.tion policies also
depends on expanding the capacity of the DeL and regional services
to provide management and technics.1 assistance. Its meager staff and
resources do not pennit the DCL to provide the technical assistance
crucial to creating bt-tter functioning local governments. It is clear that
the DCL must reduce ill; controls and increase its enlphasis on
improving the perfonnance of local governments. This willi require
legislative changes to decrease the types of required approvals. It will
also require, panicularly in the near tenn. significant assistance to
local governments as they try to improve the quality of local services
and infrastructure.

Finally, effective decentralization depends initially on expanding
training prognms for central agency and local personnel so that they
can play a more productive role in decentnlization. Beyond many of
the institutional and economic problems that have prevented effective
decentralization and local economic development, insufficient training
in technical areas constitutes a major constraint. Over the longer tenn,
the education system will have to place greater ernphuis on expanding
th~ tech.nical skills of local officials and business owners that are
required to manale a modem economy.

In summary, the experience in Senelal underlines a lesson often
forgotten ,n (onnulating stRIctum adjustment policies for West
Africa: that administrative refonns to achieve economic recovery
themselves require substantial political commitment and financial
investment in expanding the administrative capacity of national and
local governments. Only if the lovemment of Senegal makes perva
sive chanl"; in its administrative and legal systems is it likely to
implement effectively the decentralization laws that it hu al~ldy

'0'
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enacted to promote economic development. and the structural adjust
ment policies that international organizations are requiring as a con
dition for financial assistance in the future.

Notes
I. Senegal·s agricullUrai economy has been advenely affected by frequenl droughts.

Since 1970. seven major droughts have resulted in severe recessions. Ahhou5;1 industry
contribules more to GDP than agricullure,lhe value added,by the inc!~slrial sector - pri
marily mining. peanUt process~l. ener'IY production. consttuetion and other manufactur
ing- barely arew durinllhe 19801. BeCause a substantial portion of Senepl's incluslr~al
ICtivities is in fo:-:d production - fish cannin., oil mills, peanut processing. sugar dd
confectionery - apicuhural output directly ~fTects industrial·output (World Bank. 1987).

2. Rural communities are governed by Law 72.25 of 19 April 1972 which gives
them a more specifically defined role than that attributed to the urban municipalities.
The law stipulates Ihit 'the Runl Council deliberates ..• flptcially on the acquisition
of filled ascts and equipment. projects. drawings, CItimates and qreemenl5 for new
construction, reconstruction, major repain or any other investments'.

, The major I'C'sponsibility of the primary authority recoanized by Ilw is to inves~ in
infra.~tnJctLore :lnd equipment for the benefit of the community. The 10115 of these invest·
ments must be both social and economic, primarily includin.the promotion of opponuni
tiell for women and youth. sanitation, health and anythin. that cln foster the economic
developnlef1t of the community. These investments must be financed with locil ,overn
ment reSOUR:cs.

.3. Anicle 48 stipulatel that !he decision of municipal councils on the subjects listed
are not enfon:elble until they are ;Ipt"'Oved by the lupervisory miniSicr. unless the laws
and reaul.lionl call for approval fly InDChe.. ~uthoriIY. When the IUpervisor)' luthority
does not live its approval, ur hu nol announced ill decilion within fany days, the
Municipal Council must file an appeal within two months with the President of the
Republic before it can exercise jurisdi~ional remedies. Coinmunes are d,us subjected to
strona supervision, because most of their acts are lubject to the elpreued approval of me
cenml authority. Funhennore. ,he communes mUll file appeall throuah the administra
tive channell up to lhe Presidenl before jurisdictional remediel can be ellercised
(Republic ofSene,al, 1984c).

.. Accordina 10 the stipulationl of the code. letS not lilted in Aniele 47, coverin, minor
issues, do not require expressed approval. but are not enfMelble until fany days after
they are filed al the r,wcfecture. The acts are thus monitored by supervisory authorities
who can send them tCi a hi,her level. .

4. Communes and rural cO!1lmunities are univenally responsible for the conslruclion
and maintenance of market facilities ran,in, from simple han.... to complexes of
han...., Italll and Itenae facilitiel. MOlt of these facllitiel focul on retail activities
while wholesllin, takel place in shoPI at the -ae of martet facililies. A number of
towns provide travellers' facililielluch ulman hoIell, resllunnll and sanitary facilities
near the transpon stations. The larger communes are more active than small towns in pro
vidin, an infrastruclure and staff (or education and social services. Many towns fund the
conltrUCtion of primary schooll and health POl" or clinics which are slIlred by cenml
aovemnaert ptnOnnel.

..



RondineJli and Minis: Decentralization policy in Senegal 465

Rererenees
Ab« Associares Inc. (1985) Stllt,QI Agricultural Policy AI/Qly'sis. Cambridge, MA: Abt

Auoc:imes.
de I:. Giroday, Jean (1986) 'Mission on Privatization: SeneCII'. Washington, DC: US

Aaency for IntUftllional Devell)pmeftt.
Enden, Michlel J. (1989) 'A NOCe on Urbanization in Seneall'. Unpublished draft.

Abidjan, C6te d'lvoire: US Agency for International Development, Regional Housing
and Urban Development Office, WesllCentral AfriCL

international Labor Organization (1988) Ecoflo",ically Acti)'t Population, J95~Z025,

Vol. V. Geneva: International Labor Office.
MlI'Icien. Keith and Belet. 1'hereIe (1987) 'Private Enterprise in Africa: Creating a

Beuer Environment', World Bank Discussion Papers No. 17. Washington, DC: World
P~. .

Nellis. John R. (1986) 'An Assessmeni of the Senegal~ Adnlinistrative System',
WA2DB Workin, PapersJRepons No.7. Washington, DC: World Bank.

Nellis, John and Kikeri, Sunill (1989) 'Public Enterprise Refonn: Privatization Md the
World Bank', World Devllop",tll' 17 (S): 659-72.

Nelson, Joan M. (1984) 'ne Politics of Stabilization', in R. E. Fineberg and V, Kallab
(eds) Adjust""fl' Crisis in ,ht.Third World, pp. 99-118. New Brunswick, NJ:
Transac:tion Books.

Ouedno,o. Ismael (1989) 'The Rel~tionships Between Muket TaWIl' and Agriculrural
Development in the New Apicultural Policy in Senegal', paper delivered at USAID
Conference on Market TownslJ1d Rural Development, VamouslOultro, C~te d'lvoire.
Jlnuary.

PADCO (1984) SIMlal Urban DtVllopmtnt A,Stlsmlll'. Washin.ton, DC: US Agency
for Intemational Development.

Please, 5ranley (1984) -The World Bank: Lendin,(or SuuclW'll Adjustment', in R. E.
Finebeq and V. Kanab (ed.) Adjust",tllt Crisis ;11 ,Il, Tllirt/ WDrld, pp. 83-98. New
Bmnswick, NJ: TnnIaction Books.

Republic: or Sene,ll (19841) 'The ~ene'lleIe Elperience in. Utblnization: The Role of
SECondary Towns in Economic and Social Development'. Dakar: Ministry of
Urbani.m and Hou.in,. ;

Republic of Sene..1 (l984b) 'Ouide Prldque du Conseiller Rural'. Dakar: Ministry of
Interior. .

RepuWic or Sene,II (l984c) 'Ouide Pralique du Conseiller Municipll'. Dalear: Ministry
of Incerior. .

Republic: of Sene'" (1915) 'Plan Directeur d'Urbanisme de Kaolack: Synlhbe del
DonnIa'. Dakar: Ministry of Houlin, and Urbanism. .

Republic or Sene..1 (191&1) 'Elude d'Evalullion de II R'f'orme de l'Administration
~rriloriale et Locale'. DUar:", Bureau Oraanililion et Mfthode., Pmidcnce de la
Rfpublique.

Republic: of Sene..1(1916b) 'Zi.uinchor: Situation &onomique'•. Dakar: Direction de la
SlIlisrique, Mi"istry of Economy and Finance.

Republic: of Sene,ll (19.) 'L'lntervention Allocllive Publique dan. Ie Secteur Urblin
8'nI,llais et.1 Gestion: Analyse el Rftrospeetive'. Dakar: Miniltry of Plan Ind Co
.....1011.

Repllblic of Sene..1(1917) 'Projel de Plln d'invalinement de II Commune: Richard
ToU'. SI Louil: Service Re,ional de II PlaniflCation de 51 Loui••

Republic of Sene,II (1911) 'SUltilliques d'activil'-d'emploi, de een:ice. el ~uipemenl



'W.

....

466 IllterlUJt;ona/ Review ofAdministrative Sciences

par I'tgion·dCpanment-hinrerland'. Dakar: Direction de la Planification, Minislry of
Plan and Co-operation.

Rondinelli, Dennis A. (1983) Secondtzry Cities in De,-elop;ng Counlries:Policies for
Diffusing Urbanizatioll. Beverly Hills, .CA: Sage.

Rondinelli, Dennis A. and Ruddle, Kenneth (1978) Urban;:ation and Rural
Dtvelopment: ASpatial Policylor Equilablt Gr/Jwl},. New York: Praeger.

Rondinelli, Dennis A.. and Nellis, lohn R. (1986) 'Assessing Decentralization Policies in
Developinl Countries: A Case for Cautious Optimism', Dtvelopme"t Policy Review 4
(I): 3-23. .

Rondinelli, Dennis A. and Monllomery, John D. (1990) 'Managing Economic Refonn:
An Altemllive Penpective on Structural Adjustment Policy', Policy Sciences 23 (I):
73-93.

Roth, Gabriel (1987) Tht I'ri\'(Ile Provision 01Public Services in Dtvtlopillg Countries.
New York: Oxford Univenity Press. ..

Seymour, MllI, McPherson, Laura and Hannon, David (1985) Dt"t'lopmtnl
Ma"agtmtnt in ""rica: The Case 01 lilt Bakel SmtJlIlrrigation Perimeters Pr"ject in
Senegal, AID Evaluation Special Study No. 34. Washington. DC: US Agency for
Intemational Development.

Shirley. Mary M. (1983) jla"",i", State Owned Enterprises, World Bank Staff Workina
Papt'f No. 577. Wuhinlton, DC: World Bank. .

United Nadons (1988) Demographic EJtitnQlts and Projections. New York: United
Nations.

Venaroff, Richlrd and Johnston, AIm (1987) 'Decentralization and the Implementation
of Rural Development in Senepl: the Role of Rural Councils', Public Administration
and D,,'elopmtll17 (3): 273-88. .

Vuylsleke, Charles (1988) T,chniques DfPr;WJti:at;DII ofState Owned Enterprises: ~oll:

Metllnds Gild 1"",I,mtlltatiof!, World Bank Technical Paper No. 88. WahinMtQn, DC:
World Bank.

World Bank (1982) 'Sene,al: Urban Seclor Memorandum" W..~hincton, DC: World
Bank.

World Bank (~987) 'Sene"': An Economy Under Adjustment'. WoshinltM, DC: World
Bank.


