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PREFACE

Cote d’Ivoire has implemented the most broadly-based and sustained decentralization
effort in Francophone Africa. By 1985, some 135 municipalities were incorporated into the
process. The problems that have developed in recent years require attention within the country
and by those donor agencies, such as AID, that have been strong supporters of decentralization
in the past. It is in this context that AID’s regional office in Abidjan contracted Abt Associates
to undertake a detailed review of the country’s decentralization program, with the intent of
informing AID’s strategic planning process in its deliberations about future support.

The study team was led by Dr. Richard Stren, a specialist in African urban affairs and
Professor in the Department of Political Science and Director of the Centre for Urban and
Community Studies of the University of Toronto. Mr. Koffi Attahi, an Ivorian planner with
extensive research experience on decentralization and an assistant professor at the National
University of Cote d’Ivoire, served as the team’s decentralization specialist. Mr. Nezam
Motabar, a financial management expert, was the team’s urban finance specialist.

The team carried out its field work over approximately four weeks in May and June of
this year. The intense work period produced a substantial report that will prove extremely useful
to both AID (and other donors) and those Ivorians concerned with decentralization.

The research could not have been carried out, of course, without the many Ivorians --
in the government and the communes -- who gave their time and provided their insights to the
team. For their participation, we are grateful. The study also benefited throughout from the
guidance of Ms. Carleene Dei, Chief of the Urban Development Division in the REDSO office.

John Miller
Abt Associates Inc.

October 1993
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The Experience of Decentralization in Cote d’Ivoire, 1980-1993

Executive Summary

1. Introduction

By the early 1990s, changes in many African countries involving a more market-driven
economy, a more open and active civil society, and more competitive politics also brought a
movement towards decentralization. Paradoxically, the focus for most of these changes has been
the urban centers where the formerly centralized system was most firmly implanted.

Cote d’Ivoire, which was ruled by a single party for the first thirty years after
Independence, and is still under the influence of the same President, began its decentralization
exercise in 1978. Eventually, by 1985, some 135 municipalities throughout the country were
incorporated into the framework. This is the most broad-based, as well as the most sustained
decentralization exercise in Francophone Africa. But decentralization in Cote d’Ivoire has been
experiencing a number of problems which need to be addressed both within the country and by
donor agencies such as USAID which have in the past supported decentralization.

The objectives of this report are (1) to present a detailed review of the status of the GOCI
decentralization program; and (2) to make recommendations for future USAID interventions in
this field.

The study was carried out by three persons, a political scientist/urban planner, a financial
expert, and an Ivorian planner. In addition to collecting materials and conducting interviews
among GOCI officials and others in Abidjan, the study Mission visited four communes for brief
field visits: Port-Bouet (a commune of the City of Abidjan), Akoupé, Abengourou, and Tiassalé.

2. Ivorian Decentralization: History and Overview
2.1. Economic and political context.

2.1.2. The changing economic environment. From Independence in 1960 through the
late 1970s, Cdte d’Ivoire enjoyed a period of economic growth almost unmatched in sub-Saharan
Africa, with a growth rate of 6.8% per annum in GDP between 1965 and 1980. It also enjoyed
political stability under the continuous leadership of President Félix Houphouét-Boigny and the
ruling party, the Parti démocratique de la Cote d’Ivoire (PDCI). Growth during this period was
based on four main factors: the development of high quality agricultural exports; the
establishment of a large battery of parastatal organizations which involved all aspects of Ivorian
economic life; strong incentives to foreign investment and tolerance of a large expatriate
community; and the development of a well-trained and highly-paid national civil service
structure. While there was some pressure within the country to open opportunities to Ivorians



at a more rapid rate, the government’s strategy was minimally acceptable so long as there was
a high level of economic growth and substantial disposal government resources.

By the late 1970s, as world prices for the country’s primary products began seriously to
erode, the GDP began to fall. From a figure of $1,222 in 1980, GDP per capita fell to $734 in
1991. At the same time, COte d’Ivoire developed a massive foreign debt, the servicing of which
significantly reduced its ability to meet its domestic obligations. In response to the World Bank
and IMF, the GOCI developed a Medium-Term Economic Policy Framework, which inter alia
attempts to cut public sector wage bills and reduce expenditures on social services.

During the buoyant period of the 1960s and 1970s, the urban population of the country
was growing at a rate of approximately 10 per cent per year. With the onset of the conjoncture
in the late 1970s, urban migration (at least to the large towns) subsided, with the result that
during the 1980s Abidjan’s population (estimated at approximately 2 million in 1993) grew at
arate of only 2.6% per annum. At the same time, during the 1980s the cities saw a much more
explosive growth in their informal economies than had been the case previously.

2.1.2. Political evolution. The early political years of the current President of Cote
d’Ivoire took place in France, as an active member of the French Constituent Assembly and
subsequently the Fourth Republic. Following the elections of 1956 under the French loi cadre,
Houphouét-Boigny became the elected Mayor of Abidjan. This arrangement was possible under
a colonial law which had elevated Abidjan, Grand Bassam and Bouaké to "full exercise”
communes.

Since Independence, commentators point to the pivotal nature of personal leadership in
Cote d’lvoire, as well as to the centrality of the single party. While the Party had weak
horizontal integration, it was able to absorb a wide range of independent social activity in the
country, through various umbrella organizations incorporating women, youth, and the trade
unions. From 1960, the Party alone prepared lists for elections every five years; and only one
candidate was presented for President. The first major change in this system came in 1980, when
a "semi-competitive" system was put in place for the legislative elections. At this time, the
regime was in the process of "cleaning up" the extravagant parastatal system, for what are seen
as both economic and political reasons. Concurrently, the regime undertook to create a great
number of new positions in the political system. Not only could different lists compete within
the PDCI, but the President announced that municipal elections would be held for the first time
in 37 communes (previously named in 1978). Then, in 1985 another 98 communes were created,
in time to hold elections for councillors and mayors in 135 communes at the end of the year.

The most recent developments have seen multi-party elections in 1990, and the
establishment of the office of Prime Minister at the end of the same year. The results of the
municipal elections showed that participation levels were lower than ever, in spite of party
competition. Of the 135 communes, elections in 3 were nullified, the PDCI won 123, and the
opposition and independents took 9. Following the election and the establishment of the Prime
Minister’s office in the face of economic challenges to the country, there has been renewed
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discussion of the arrangements for succession to the Presidency. The political climate is therefore
uncertain at the moment.

2.2 Legal context and rationale

To understand the meaning of communalization and decentralization in Cote d’Ivoire, it
is important to understand the history of the territory as a French colony. The structure of
territorial administration that was implanted during colonialism was built upon by new,
metropolitan-type central government institutions after Independence. As for communalization,
the institution of the commune dates back to 1884 in France. By the modem period there were
36,000 communes in France, most of them very small in population. But beginning in 1982, the
French government undertook a broad-ranging decentralization reform which has had
ramifications in the Francophone African countries.

The first commune, in Grand-Bassam, was constructed in 1914 in Coéte d’Ivoire. Over
the years, there were various attempts to develop communes of three types: mixed, medium-
exercise and full-exercise. The distinction derived from French law, and had to do with whether
the mayor was elected (and by whom), and consequently how much functional autonomy could
be granted. By Independence there were three "full exercise” and six "medium exercise”
communes operating in Cote d’Ivoire although a further eight "medium exercise” communes had
been designated but not put into operation.

With Independence the communes languished. What happened in Cdte d’Ivoire reflected
the pattern elsewhere in Francophone Africa. This is ironic considering that almost all
Francophone African presidents at the point of Independence (with the sole exception of Léopold
Senghor of Senegal) had been previously elected mayors of their communes. As the communes
fell into disuse in Céte d’Ivoire, the territorial administration under the prefects was built up,
along with an elaborate structure of central government and parastatal organizations.

A municipal initiative came to the National Assembly on 30 December, 1977, when a
new law was voted that confirmed the establishment of the 2 existing "full exercise" communes,
and proceeded to establish 26 more. In the event, elections did not take place in these
communes until 1980 because of problems within the Party. Then, following the 7th Party
Congress in October 1980, three major laws were passed which still form the basis of the
country’s municipal law. In 1985, 98 communes were added, for a total of 135. Following the
municipal elections of that year, there were 3,910 elected councillors, 135 mayors (including the
Mayor of the City of Abidjan, a supra-municipal government functioning on behalf of 10
Abidjan communes), and 423 assistant mayors.

Does the communalization initiative represent decentralization, or can it rather be
described as deconcentration? This is an important question, but two initial observations must
be made. In the first place, the term municipalisation in French conveys a much more limited
political meaning than does the term "municipalization” in English. Moreover, the bulk of the
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135 communes in Cote d’Ivoire would be considered small towns or even villages by
international demographic standards. The second point is that the French sense of the term
decentralisation has to be understood in the context of a long historical experience with a highly
centralized and intrusive state. The Anglo-Saxon sense of "decentralization”, which implies a
high degree of disengagement by the state with respect to defined powers and functions, is not
fully applicable in this context. To what extent has real decentralization (in the American sense)
taken place through the communalization exercise? It is argued that a modest, but in the Ivorian
context and under the circumstances, relatively significant and sustainable level of real
decentralization has indeed taken place.

This positive evaluation of the communal initiative from the point of view of
decentralization is based on four major criteria. First, in terms of the division of powers, the
experience of the communes shows that they are increasingly gaining competence in the
administration of the limited powers that they have been allocated. Second, with respect to the
financial and budgetary experience, the total expenditure represented by the communal budgets
amounted in 1992 to some 5.6% of the national total. In addition, the state pays the salaries of
a wide variety of its agents who work either partially or completely under communal
jurisdiction. If these transfers are included, the communes may represent close to 10% of the
national budgetary total. A third area to consider is human resources. Currently, there are
12,103 employees working directly under the authority of the communes; a further 669 are
directly appointed agents of the central government who manage the communal technical and
administrative services. Since, given the investment budgets of the communes, each communal
job has a multiplier effect of another .726 jobs, the total formal employment created by
communal activity is substantial in a small country like Cote d’Ivoire. It can also be
demonstrated that settlements which have been granted commune status are considerably more
successful in collecting taxes and other revenues than are similar-sized settlements that have not
been communalized. Finally, there is the political factor. It can be argued that, for various
reasons, the communes have become a significant part of the political "game" in Céte d’Ivoire.
Many of the mayors have become important political personalities, and they in turn are
concerned to manage their towns effectively if they wish to be reelected. The evidence suggests
that the government is strongly committed to supporting this exercise.

2.4 The emergence of new stakeholders

As the state disengages from some of its previously onerous responsibilities, it begins to
position itself in a more interactive fashion with new "stakeholders" who also influence the
policy process at the local level. The emergence of these stakeholders can be seen at both the
local and the international level in terms of decentralization policy.

At the international level, there are at least eight international donor agencies working
in the urban field in Cote d’Ivoire. France, which operates three grants for an approximate total
of $3,751,000, and supports the Centre ORSTOM (which carries out significant urban research),
is likely to become more involved in decentralization and urban management globally. Other
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medium-sized actors in the field include USAID (with a $5 million project, most of which
involves the training of communal agents); and the European Economic Community (through
the FED) which works with 13 coastal communes through a $38 million project (and is
developing a second project). But by far the largest and most important stakeholder in the
decentralization field is the World Bank, with 7 very large urban projects since the 1970s, and
a large ($66 million) current project on municipal development. Present sentiment at the Bank
1s in favor of continued support for this process. Nevertheless, the Bank feels that USAID plays
an important role in this field.

3. The Structure and functions of communal governance.
3.1 Existing structure and division of powers.

A major recent overview of urban local government in the developing world shows the
variation in functions and powers given to local authorities. There is no "optimal" allocation of
powers, or of local government structure, independent of the political objectives of national
governments. The structure and functions of local governments have been defined by specific
legislation in Cote d’Ivoire, with a list of powers that fall under the tutelary authority, and
another list of powers that are the responsibility of the mayor. On the basis of the legal texts,
the main services for which the communes are responsible can be grouped into four sectors:
general services, collective services; socio-cultural and human development services; and socio-
economic services. The mayor is responsible for the carrying out of these services, though in
practice the day to day administration is the responsibility of the secretary-general of the
commune.

Although there is a substantial list of local functions reserved for the communes (whose
actual work tends to concentrate on administering markets and removing garbage), some
important powers are still reserved for the central government. The most important reservation
involves control over land. Only in the small communes can municipal councillors make
decisions on sub-division; in Abidjan, control over the allocation of, and development of land
is almost entirely a central government power. While it could be argued that this situation is a
logical one so long as the central government collects both land and business taxes, lack of
control over land deprives local political groups of a major resource and basis for involvement.
In addition to land, the central government retains some important (but not exclusive) powers
over primary education, public health, and veterinary services, among others.

3.2. The role of central government agencies.

3.2.1. The Ministry of the Interior. While the Ivorian communes have a "moral
autonomy" and a certain level of financial autonomy, they are very closely supervised by the
national government through a structure known as la trutelle (close supervision). The second
chapter of the basic municipal law spells out this relationship, which by Presidential decree in
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1982, was put into the hands of the Ministry of the Interior. Supervision within the Ministry is
carried out through the Direction Générale des Collectivités Locales (DGCL), an office of some
108 people operating out of cramped and poorly equipped quarters in downtown Abidjan. In
order to relieve the burden on the DGCL, the Ministry has tried, over the years, to devolve
some tutelary powers to the prefects. In 1992, the prefects were given the responsibility of
vetting the budgets of all communes with an annual budget of 100 million FCFA or less. This
measure covered fully 80% of the communes. Still, the larger communes still complain that their
budgets take too much time before they are approved; and once a budget is approved, individual
expenditure items still must be justified by a resolution of the council.

3.2.2. The Supreme Court Accounting Office. This relatively small office became
important in the country during the late 1970s when the government decided to "clean up" the
accounting practices in parastatal agencies. Since the early 1980s the office has played an
important role in investigating financial malfeasance in the communes; as a result of its
recommendations a number of mayors have been removed from office.

3.3. Case studies of communal governance.

The Mission paid field visits to four communes, in order to get a first-hand view of the
day-to-day problems experienced at the local level, and to interview communal officials. The
four communes visited were Port-Bouet, Akoupé, Tiassalé and Abengourou. Analysis of the four
cases is organized around four main areas: the political and economic context, the functioning
of communal institutions, the distribution of powers, the main areas of communal management,
and the emergence of new local actors. While the individual cases show a lot of variation a
number of general points can be made that apply to almost all. First, in discussing their work
with senior communal agents (all of whom were central government officials), the point was
often made that political officials have become very involved in using the resources of the
communes for their own purposes. While this conflict between political and administrative uses
for local resources is widespread, the Mission does not consider this cause for alarm, since it
is simply one more example of the increasing importance of the communes within the Ivorian
political system. Another current feature of communal management is the very slow process of
approval of budgets by the DGCL, at the same time as the funds which are collected (from land
and business tax, and from various municipal services) and deposited in the government’s coffers
are not being released. This "lack of liquidity" crisis is severely affecting morale among local
employees, as the central government agents are getting their pay on time, while the communal
officials are normally well over a week in arrears. The liquidity crisis has considerably
empowered the municipal receveur, since it is he who decides who will be paid every month.
This is frustrating to the mayors, whose budgeted requests for payment to suppliers are not
honored, and who see their re-election chances slipping away if the situation is not rectified.
Finally, the case studies also indicate that (except in the case of Port-Bouet, and Abengourou)
the self-help dynamic is not strong at the local level. It may take some time before local
communities realize that the state is not in a position to solve their problems without some
initiative on their part.



4. Resource Mobilization
4.1 Introduction

Mobilization of communal resources is a particularly important question at the present
time, given the problems of reduced allocation of taxes following the 1992 Finance Law, and
the "lack of liquidity" in the national system. The analysis of mobilization of resources is divided
into two parts (i) a review of the current resources of the municipalities with suggestions for
increasing revenue from those resources; and (ii) recommendations for new sources of revenue.

4.2 The Communal Budgets
The major contributions to the revenues of the communes are from the following sources:
A. ADMINISTRATIVE BUDGET

TAXES AND LEVIES
Collections by the Treasury

] Real estate tax

e Business tax

Collections by the municipality ;
] Small business and other taxes

Municipal taxes and levies
. Gas stations and taxicabs

PROVISION OF SERVICES
General Services
° Notary and other registration services
Community Services
Economic Services
. Transport, and taxi and bus terminals
. Markets (the small business tax)

GOVERNMENT AND EXTERNAL AID
A substantial part of the revenues is spent as follows:

EXPENDITURE

Staff compensation charges
Motor vehicle running costs
Materials and supplies
Provision of community services
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B. INVESTMENT BUDGET _
REVENUES OR RECEIPTS
Contribution from the Investment Fund

* Borrowing
EXPENDITURE
o Equipment for services

As a direct result of the lack of liquidity in the system the actual realization of the
investment budget is limited to the availability of cash.

The system of tax administration in Cdte d’Ivoire is structurally patterned after the
French system. The main feature of the Francophone system which separates and distinguishes
it from the Anglophone system is its division of powers, and segregation of duties and functions
within the administrative framework as a means of providing checks and balances. The
Anglophone taxation system is an integrated system in that the administrative functions are not
so separated and there is more emphasis on auditing to provide for accountability.

There are two major agencies dealing with tax collection at the central government level.
La Direction générale des impots (DGI) is vested with the tax assessment authority, while la
Direction générale de la comptabilité publique et du trésor (DGCPT) has exclusive authority
over all collections. Both agencies are located within the Ministry of the Economy, Finance and
Planning.

In the case of certain taxes and levies, the administration of the tax collection activity is
delegated, on an express or even a de facto basis, to the tax assessment authority, DGI. DGI is
currently submitting a proposal to the Council of Ministers to allow it to integrate more
collection functions under its own authority.

4.3 Analysis of the System in Operation.

Two general constraints impede a more effective functioning of the administration of
public resources. One pervasive factor is the current "lack of liquidity" which separates different
categories of staff in terms of remuneration and demoralizes the suppliers as well as the public
in local government areas. Another is a lack of proper horizontal coordination between different
central and local government agencies with similar interests in particular outcomes.

A detailed analysis of the communal budgets can logically begin with the administration
and collection of the real estate tax. There are at least two ministries, plus the office of the
Prime Minister, and four Directions générales that deal with the whole activity of real estate tax
assessment and collection. The process starts with allocation of the land which, in theory,
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belongs to the central government. The Ministry of the Environment, Construction and Urban
Planning has, in general, power over most urban land and its distribution.

In theory, administration of the real estate tax is divided between two major agencies.
The Direction du cadastre (DC) is responsible for tax assessment activity; while the Direction
générale de la comptabilité publique et du trésor (DGCPT) is charged with tax collection
activity. In practice, the system fails to function as it was originally intended for a multitude of
reasons. A number of these factors include the following:

. Land allocation procedures. There are a number of considerations in
allocation of urban land. Land is basically owned by the government and
allotments are made on condition that the person receiving the allotment
proceeds with construction on the land. There is a major inconsistency in
this area in that, while the government does the zoning, subdivision and
parcelling of the land, the allotments are often made according to
traditional processes and criteria.

. Lack of coordination. There is little horizontal coordination between
different departments of different ministries, resulting in lack of
information and duplication of effort.

As for the business tax (la patente), it is considered a local tax and is basically collected
at three different levels of the administrative system. For businesses with a turnover of FCFA
2,000,000 or more per year, the tax is collectible by the central government. For businesses with
a turnover of less than FCFA 2,000,000 per year, the tax is collectible by the commune.
However, this tax is collected either as the small business tax (la petite patente) or the market
tax. While the small business tax is collected by the communal treasurer, the market tax is
collected by tax collectors assigned to the local market.

The basis of assessment for the business tax is the rental value of the business property.
The level of assessment is a function of the location of the business. There is accordingly a
distinction between businesses conducted in Abidjan or elsewhere in the country. The method
of assessment also takes into account the classifications by type of activity. Once the tax is
collected by the central government, 60% is distributed to the communes, and 40% is held by
the government.

The study to this point has described the recurrent, or administrative budget of the
communes. There is also an investment budget, the total of which ranges from 10% to 30% of
the recurrent budget. In terms of revenues for projects within this budget, the main source of
funding is the Investment Fund. Otherwise, a limited number of municipalities, in line with the
provisions of the projects undertaken by The World Bank under the Municipal Development
Project, are able to borrow from the Fonds de prét aux collectivités locales (FPCL). Lists of
projects which are currently approved and funded as well as projects which are under review are
included as annexes to this report.
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4.4 Major Shortcomings in Resource Mobilization

1. Practical problems in the collection of the real estate tax. The system of taxation
prior to independence was based on the then prevalent philosophy of collectibility rather than
equity. Each colonial resident paid a fixed amount, regardless of income or economic activity.
The current taxation system is a comprehensive system of taxation. This has resulted in
fundamental dislocations in both assessment and collection of the tax. For example, there is a
lack of proper administration and communication both within and between different government
agencies charged with tax assessment and collection. Training of personnel is insufficient. There
are inadequate funds to employ staff with technical specialties, such as certified surveyors and
those with allied technical skills. The system lacks a basic ability to collect and analyze
information by itself, relying on consultants (often financed by foreign donor agencies) for
occasional studies when major problems inevitably arise. Adequate office equipment and
transport support is lacking. And finally, there is a low level of political willingness to bring the
individuals who evade compliance to justice.

2. Assessment and collection of business taxes. Of particular note in this area is the low
level of coordination of different departments with respect to the collection of information
relevant to business tax assessment. As for the market tax, which is collected by the communes,
the system of issuing daily tickets to individual vendors is ineffective in many areas.

3. Sources of income from "other" and "non-tax" resources. Emphasis on different
sources of revenue is misplaced, as economic activities change over time and are not taken into
account as revenue sources. The communes are not fully responding to changes in the pattern
of life in their communities.

4. Patterns of community expenditure. The bulk of the expenditure at the communal
level comprises salaries and other compensation to the local staff. Consequently, the current
approach to resource mobilization is driven more by administrative structure than it is a function
of the activities of the community.

5. The effects of the recession on the current pattern of expenditure. The current
liquidity crisis has crippling effects on the activities of the municipalities. Thus, disbursements
which are requested by the communes are made by the municipal receveur according to a fixed
schedule. First, are payments of civil servant salaries by the central government. Then,
payments are made for the benefits (or indemnités) to the above individuals and elected officials,
as well as salaries to the employees of the commune at the lower ranks. Third, payments are
authorized for vehicle expenses and gasoline. And finally, all other payments are made at the
discretion of receveur. The tax collector, therefore, exercises considerable influence over the
pattern of expenditure.
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4.5 Recommendations for Improved Resource Mobilization

The only legal vehicle through which outside project funds can effectively be allocated
to the municipalities by donor organizations, without a loss of accountability, is through the
setting up of a non-governmental organization (NGO).

The issues relating to the mobilization of resources are multidimensional. The approach
taken by this study applies a matrix to all the elements involved. This can take account of both
short-term and medium- and long-term considerations. In addition, recommendations will vary
according to the type of municipality in question: that is, whether one is dealing with large
municipalities (developed municipalities in urban areas), medium-sized (or semi-developed)
municipalities, or with small (essentially rural) municipalities. Given these distinctions, there are
three major constraints or considerations: the likely magnitude of the USAID budget and existing
priorities for the agency; the practical feasibility of different approaches in the present
circumstances, and the importance of using, as much as possible, common denominators for
various approaches.

In the first place, it is necessary to develop a general plan of action. Such a plan will
need to involve training at all the levels in the resource mobilization administration. It will also
involve developing a list of priorities for human resources, which in the current circumstances
seem to be the major available resource. Both skilled and unskilled labor should be included in
this list of priorities. To complement manpower training, some direct financial support will be
necessary. The recommendation is made to channel resources in this category through NGOs,
either at a regional or local level.

Once the general plan is elaborated, specific action plans need to be worked out. Some
requirements for such plans will involve: (i) the preparation by communes of a "needs list" to
include manpower training and services required, along with prospective methods of achieving
local financial sustainability for the services included; (ii) the identification of projects as a
function of the most frequently requested services, that are easy to implement, and that represent
relatively low capital costs; and (iii) the preparation of a few pilot projects for typical services
and training schemes. In the development of these action plans, attention should be given to the
use of mobile units, which can result in cost saving and help to achieve uniformity in
administrative procedures.

The choice of municipality should be a function of the needs of other municipalities in
that immediate region, also taking into account other criteria applicable to pilot projects which
provide for replication. The process should also attempt to pool resources wherever possible at
the regional level. This may lead to some level of regionalization of administration, but for
equipment and certain kinds of services and infrastructure -- particularly for the smaller
communes -- such a reorganization would be highly cost-effective. Finally, as part of the
suggestions for more effective use of resources, a cumulative pyramid approach to the allocation
of projects has been introduced. Once the municipalities are chosen based on the criteria stated
above, the priority should be first given to the municipalities, which are willing, and who have
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the capability and commitment to replicate their experience in other municipalities. The
allocation should be made, based on the resources of the communes that can be utilized beyond
their immediate means (contrary, perhaps to some extent, to the idea that the communes with
lesser resources should be helped first).

4.5.1 Suggested projects for implementation. The overriding consideration in any
selection of projects, other than the constraints mentioned above, is their duration. Two lists
have therefore been developed, one for the short term, and the other for the medium and the
long term. Based on the criteria which run through the body of all the recommendations are the
following eight considerations: (i) the pursuance of increased effectiveness; (ii) training and
continuing education (this involves starting at the top and going down through the ranks; and
diffusing programs of awareness and sensibilization of the community); (iii) increasing
efficiency; (iv) the setting up of equipment repair centers, regionalization and pooling of
resources (including the centralization of artisanal activities); (v) keeping up the momentum by
replication; (vi) identifying the communes where resources can be better mobilized for both their
own benefit as well as for other communes, and starting the projects in those communes; (vii)
implementing projects which perpetuate themselves, or if they involve a one-time assistance, that
provide for a permanent improvement in operating methods; and (viii) providing for
environmental sustainability wherever possible.

A number of projects for possible implementation may be listed:
In the short term
. A simplified property survey, for the real estate tax;

. A study to propose better coordination of work between different
administrative agencies, while avoiding conflict of interest;

o Reorganization of the annual survey of businesses for the business tax;

. In the absence of an effective judicial system to enforce payment by
delinquent taxpayers, the institution of a publicity campaign as a way of
demonstrating the importance of paying property taxes;

o Provision of material and equipment support to selected communes.

o Reduction in expenditure to free up resources for other purposes. For
instance, with a reasonable outlay, the system of roads and canals outside
Abidjan can be properly constructed and maintained. The result will be a
definite reduction in the cost of garbage collection and also a saving in
health costs.
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. Substitution of unskilled labor for capital intensive equipment and fuel
costs (e.g. in the collection of garbage).

In the medium and long term

. Advocating policy change issues, such as the streamlining and even
reorganization of the tax administration. For instance, the MEFP is
currently making proposals to the Council of Ministers on the following
matters:

Decentralization and regionalization of the taxation authority.

Consolidation of functions. This involves centralization of the tax
assessment and the tax collection functions.

Computerization and introduction of a management information
system.

Introduction of new tax laws and legislation.

] Modifications and even new concepts in the tax laws can be considered.
For instance, the 15% tax rate on property taxes can be amended to take
account of the following factors:

Introduction of incentives and tax credits in order to encourage
economies in the use of energy and other resources.

Transfer of authority over the land to all communes.

Introduction of laws with a view to income enhancement in direct
response to the change in activity of the residents. What is needed
is change, modification or repeal of laws no longer applicable
neither as a source of revenue nor for providing a regulatory
function.

Change in the method of accounting to create special funds as in,
for example, the United States.

. A comprehensive survey of urban properties, to improve the
administration of the real estate tax.

] Coordination of work between different administrative agencies, while
avoiding conflict of interest.
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° Reorganization of the annual survey of businesses for the business tax.

o Institution of effective procedures to enforce payment and compliance by
delinquent taxpayers.

o Establishment of centers for equipment selection and purchases.
o Encouragement of associations for professional and artisanal activities.
o Promotion of the idea that the commune is a partner, not an adversary of

the central government.
5. Final recommendations

Given the argument of this study that the decentralization exercise in Cote d’Ivoire has
been a positive one -- in spite of the economic difficulties which the whole country is currently
going through -- USAID policy should support efforts of the GOCI to sustain and strengthen the
communes as institutions of local democracy.

On the resource mobilization side, this means considering support for a wide range of
both short-term, and medium- and long-term projects, as indicated in the previous section. The
effect of support of such projects, in addition to the actual impact of the projects on local
communities and target groups within the administrative system, would be to signal the strong
approval of the United States government for what is, arguably, the most elaborate program of
decentralization in all of black Africa. Support for decentralization channelled to the GOCI will
not only demonstrate to the Ivorians that they are on the right track, but it will give USAID
important leverage in the very influential Ministry of the Interior (presumably through the
DGCL), and will send a signal to other countries in the region that an important donor supports
decentralization.

As to the modalities of support for USAID intervention, it is important that the Agency
attempt to work with some of the other donors in this field. Since the funding likely to be
available is modest, and since a number of other donors -- such as the World Bank, the
European Economic Community (through the FED), and even the French -- have significantly
larger programs, USAID can more effectively position itself in this process through both
bilateral and joint funding operations. The other donors may be pleased to include USAID in
joint management structures for some of their projects, even if the agency’s contribution is
small.

Apart from the question of joint funding, USAID should, as much as possible, attempt
to work with local or national NGOs in the urban field. Until now, such organizations are not
numerous or important in Cote d’Ivoire, but if the experience of other West African countries
is any example, they will become more significant in the near future. Working with NGOs has
at least two advantages: it distances the donor from too strong an identification with official
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structures, and thus one of the parties in a multiparty state; and it also tends to make
accountability tighter and ensure that the impact of funding decisions on local target groups is
more direct. To understand the potential of NGOs and community groups in the urban field, a
consultant study is proposed -- to be carried out by a local group if at all possible -- of the range
of NGOs and community groups in a representative sample of communes throughout the country.
The study should also look systematically at the contribution which these groups do, and can
make to the provision of basic urban services.

Finally, USAID should continue to work effectively in the training of municipal officials
and elected councillors. Evidence from the study shows that there is a great need for more
training on basic functions (such as accounting, the management of certain common services
such as refuse collection and markets, and the collection of fees and taxes) in many of the
communes across the country. So far, although the DGCL has established a training unit, it has
no ability (given current financial constraints) to fund the activities of this unit. In the future,
training activities can be extended to include small research-related projects (which can generate
local information about services and various administrative questions), and to include more work
with the prefects and sub-prefects, and perhaps even the municipal receveurs who have become
so important in communal finances.
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1. INTRODUCTION
1.1 Background to the study

By the early 1990s, some countries of the African continent had come almost full circle
since independence. From a high level of political mobilization and public participation in the
nationalist movements of the 1950s, single party regimes were established almost everywhere
after independence, and levels of mass political activity subsided. When there had been
contesting parties or movements at the point of independence, in almost all cases one party
emerged. The President of this party became the single leader of the country, from whom all
authority radiated. Military coups d’état which replaced the erstwhile single party did little to
change the governmental system, which remained both highly centralized and inimical to free
public discourse. This structure of politics -- based on the centrality and even the personality of
the ruler, a centralized and hierarchical structure of government, and a politically inert and
controlled population -- was the norm throughout the 1970s and early 1980s. In this system,
there was little place for local government, whether democratic or not. The economic
counterpart of the absence of local government and political competition was a tightly controlled
and weakly developed domestic economy.

Little by little, this system began to transform itself, both economically and politically,
under the harsh conditions of the 1980s. While there are many elements involved in this
transformation to a more vibrant civil society and a more market-driven economic system, one
of the most significant currents of change has been a movement to decentralization. On the one
hand, many African governments are beginning to recognize both the immediate benefits and the
long-term value of a more decentralized institutional structure. And on the other hand, local
populations are beginning to take more responsibility for the effective delivery of services, and
to consider the appropriate modalities for the mobilization of resources to ensure the proper
functioning of these services. In the process, the profile of governance in Africa is being altered,
probably irrevocably. Paradoxically, the focus for these changes has -- more often than not in
Africa -- been the large urban centers where central government structures are most prominently
implanted.

The Céte d’Ivoire is very much at the center of these important trends. Ruled by the
same individual since 1960 through the mechanism of a one-party state, the Cote d’Ivoire in
1990 permitted multi-party elections for the first time. The country has also undergone a very
significant decentralization exercise, which began officially in 1978, and which has by now
incorporated some 135 municipalities throughout the country. While this exercise is the most
broad-based, as well as the most sustained in Francophone Africa, it is not without problems.
These problems -- which involve issues of finance, human resources, personnel, public services
and infrastructure -- need to be addressed as openly as possible both within the country, and by
donor agencies such as USAID which have in the past supported decentralization.



1.2 Objectives of this study

In presenting an overview and evaluation of the Ivorian decentralization experience to
date, this report has two major objectives, as stated in the REDSO "Scope of Work" document.
These are (1) to present a detailed update on the status of the GOCI decentralization program;
and (2) to make recommendations for USAID interventions in support of this decentralization
initiative.

| 1.3 Organization and methodology

To carry out this study, a team of three persons was assembled. The two extemal
members were the team leader, a political scientist and African urban specialist; and a financial
specialist with extensive experience in the Francophone world. The third member of the team
was an Ivorian planner who has carried out wide-ranging research on the decentralization
process. This team met together for the first time on May 20, 1993, and proceeded to develop
an outline for the investigation. This outline was agreed to in general terms by the PMO/UD
office. With the help of Ms. Mariame Folquet, program specialist at the PMO/UD office who
made appointments with individuals, and Ms. Carleene Dei, the head of this office, who gave
general advice, the team proceeded to put together a program of interviews with GOCI officials
in Abidjan, and short field visits to four communes -- Akoupé, Tiassalé, Abengourou and Port
Bouét -- in the southern part of the country.

In planning its research program, the team operated under three specific constraints. The
first constraint was that, with the exclusion of weekends and public holidays, only 23 days were
available for interviews and field visits during the period the team had available in the country.
A second constraint was the limited availability of the Ivorian member of the team, who was
already committed to leaving the country on another mission on June 13. The third constraint
was the necessity, under the Scope of Work agreement, to complete a draft of the report by the
time the outside members of the team had to leave Cote d’Ivoire; this meant that a number of
days near the end of the stay had to be devoted to writing, and (in the case of the team leader)
to translation of manuscript material from French to English. Taking into account these three
specific constraints, the team was not able to extend its field investigations outside the southern
part of the country (as this would have taken time that was not available); nor was it able to
carry out any interviews after mid-June.

Notwithstanding the constraints just outlined, the team was able to gain access to many
very helpful people, and to a great deal of both primary and secondary information. In Abidjan,
the team was able to speak to a total of 45 people, either as a team or as individuals. And in
visits to the four communes, the team was exposed to a wide and fascinating variety of both
information and experiences which helped to complement the perspective that had been
developed while working out of Abidjan. By now, a lot of information on the communal
experience has either been published, or is available in government reports. And open discussion
of the communalization experience is very much possible now in Céte d’Ivoire, as the political



system becomes more transparent, and as Ivorians realize the importance of this initiative for
the future of their country. As is argued in the next section, the communal sphere has become
one of the most important political arenas in the response of the Ivorian government to the
current economic crisis.



2. IVORIAN DECENTRALIZATION: HISTORY AND OVERVIEW
2.1 Economic and political context

2.1.1 The Changing Economic Environment. From its independence in 1960 through
the 1970s, Céte d’Ivoire enjoyed a period of economic growth almost unmatched in sub-Saharan
Africa, with a growth rate of 6.8 % per annum in GDP between 1965 and 1980. It also enjoyed
political stability under the continuous leadership of President Félix Houphouét-Boigny and the
ruling party, le Parti démocratique de la Cdte d’Ivoire (PDCI). Aside from the hypothetical
effects on the economy of this stable political structure (about which more below), economic
growth during this period was based on four main elements: the development and effective
promotion of high quality agricultural exports (including cocoa, coffee, palm oil, pineapples and
raw timber); the establishment of a large battery of parastatal organizations which were involved
in all aspects of Ivorian economic life; strong incentives to foreign investment (especially in
tourism, agroindustry and import-substitution manufacturing) accompanied by encouragement
of a high level of resident technical assistants (most of whom were French); and the development
and maintenance of a well-trained and highly-paid national civil service structure. A substantial
urban-based middle class was nurtured during this period, with generous overseas scholarships,
high-quality subsidized housing, and a range of job-related benefits made possible through
government transfers from the sales of primary products. Because of the convertibility of the
CFA franc to the French franc, imported luxury goods and trips to Europe were within the reach
of many. And to support the urban middle-class, the government developed the major towns with
modern infrastructure and services, to a level which surpassed that of almost all other sub-
Saharan African countries. The development of Yamoussoukro alone from a sleepy village to
the new "political" capital of the country is estimated to have cost in the neighborhood of $42
billion.

Considerable controversy surrounds the pre-1980 development policy of Cote d’Ivoire.
Some commentators speak of the "Ivorian miracle" and the success of the country in keeping
growth rates high, attracting considerable foreign investment, and diversifying and extending
export agricultural production. Others speak of the problem of foreign ownership and economic
dependency; and the costs bom both by the urban and rural poor, and by the vast number of
foreign workers who occupy the lowest paying positions in the system'. Unlike many other
African countries whose political leaders have promoted the indigenization of economic and
administrative systems from the beginning, government policy in Cote d’Ivoire never supported
ivoirisation whatever the cost. Indeed, for many years the watchword of the regime was "no
Ivonanization on the cheap”. Thus, as late as 1978, ownership of capital in the modern sector

! The best short exchange on the subject of the relative advantages and disadvantages of Cote
d’Ivoire’s development policies until the late 1970s can be found in two articles in Africa Report.
See Alexander G. Rondos, "The Price of Development”, and Jon Woronoff, "The Value of
Development" in Africa Report (New York) Vol. 24, No. 2, and Vol. 24, No. 4, pp.4-8, 15-19; and
pp. 13-19 respectively.



was controlled to a level of only 58% by Ivorian nationals; overall employment in the modern
sector was only 63 % in Ivorian hands, and educational positions were only 56.5% Ivorian.? The
functions of this large foreign presence at the top of the modern economic and state system are
subject to some disagreement. Yves-André Fauré, while noting the increase in foreign presence
since independence, argued that the large number of French expatriates was the logical
counterpart to the high level of French investment in the economy--a level which was part and
parcel of the development policy of the regime. On the other side, one finds occasional
incredulity on the part of Anglophone writers that an African state would permit such a high
level of visible expatriate control. Few French writers expressed concern, with the notable
exception of Louis Gouffern (a pseudonym) who wrote that the slow absorption of Ivorians in
the upper ranks of the administrative and economic system in Céte d’Ivoire had an important
political function. "Responsible for the effective functioning of the economy, and trustees of
alliances with foreign financiers and industrialists, expatriates perform the function of ’screen’
in order to limit the access of Ivorians to the control of business and resources. Thus it is in
part to the expatriates that has fallen the responsibility to reform the parastatal system in the

country".?

Resentment simmered at the slow rate of absorption of young Ivorians at the top of the
system. But the government could contain such pressure as there was, so long as there was
growth in the economy and the upward trickle of highly educated Ivorians could be absorbed by
growth in both the public and private sectors. The World Bank, in its landmark country
economic report, Ivory Coast: The Challenge of Success, had generally praised the
"outstanding performance" of the country until the mid-1970s. At the same time, it pointedly
cautioned that dependence on foreign capital and labor would be a major challenge in the next
decade, and that future development would "depend on how successfully the economy can be
Ivorianized in the true sense of the word".* "Until now" said the Bank, "the country has
successfully stretched the span of its own resources by complementing them with resources from
abroad, a very sensible decision that has helped the Ivory Coast to improve the income of all
its citizens. However, the community of foreigners has grown faster than the Ivorian population
itself, the cost of foreign capital has increased rapidly, and today the Ivory Coast is employing
more foreign production factors in its economy than ever before. There are clear indications,
from the supply as well as from the demand side, that the boundaries of the possible and
desirable are gradually being approached."® As this statement was being published, the
economy entered a long period of decline.

? Yves-André Fauré et Jean-Francois Médard (sous la direction de) Etat et bourgeoisie en Céte
d’Ivoire (Paris: Karthala, 1982) p.40.

* Louis Gouffern, "Les limites d’un modgle?" Politique africaine No. 6 (1982) pp.19-34.

¢ B. den Tuinder. Ivory Coast. The Challenge of Success (Washington: Johns Hopkins
University Press for the World Bank, 1978) p.10.

S Ibid, p.194.



By the late 1970s, world prices for primary exports began to fall, and the government
began to experience serious problems of debt repayment. Based on GDP figures, from income
per capita of $1,222 in 1980, the figure fell to $829 in 1990. The equivalent figure for 1991 was
$734.° During the 1980s, production in the Ivorian economy dropped significantly, reaching a
low in 1984 of about 60% of what it had been in 1980. During the 1980s, as the government
borrowed to maintain its level of activity in the absence of revenue from exports, its external
debt figures rose drastically. Thus, from an estimated total of $256 million in public debt and
$11 million in private debt recorded for 1970, the total reached $10,050 million and $4,372
million, respectively, in 1990.7 Next to Nigeria, Céte d’Ivoire had the second largest public
debt in sub-Saharan Africa. Alongside increased borrowing, the Ivorian government has been
running a current account deficit most years since the early 1980s. By 1989, the deficit had
settled at a level of close to 17% per cent of GDP. According to published figures, this level
fell slightly to 13 per cent in 1990, and 12 per cent in 1991.® The bulk of the deficit can be
accounted for by debt repayment.

The government’s financial difficulties have been both a reflection of, and an additional
cause of a severe compression in incomes for both rural and urban Ivorians. The economic plight
of the government was behind a number of draconian initiatives to freeze salaries and benefits,
to cut back on staff, to reduce the number and size of parastatals, and to reduce services to the
public. These measures are contained in the GOCI's Medium-term Economic Policy
Framework, which includes five main components: liberalization of agricultural export pricing;
balancing the budget, through reducing the public sector wage bill, reforming social services,
improving public sector management, and restructuring the government’s debt; policy reforms
to increase industrial competitiveness; restructuring and privatization of parastatals; restructuring
and reform of the financial sector.’

During the buoyant economic period of the 1960s and 1970s, the urban population in the
country was growing at a rate of approximately 10 per cent per year (as against a national
growth rate of some 4%). From 23 % of the population in 1965, the urban population increased
to 40% by 1990. But the onset of what Ivorians euphemistically called the conjuncture in the
mid-1980s, and now openly call the crise led to much lower overall rates of rural to urban
migration, and therefore much lower urban growth rates in the largest cities. Thus Abidjan,
whose population had grown from approximately 1,400 in 1912 to a recorded figure of
1,934,000 in 1988, experienced a continuous growth rate (between various censuses) of from
10 to 12 per cent per annum until 1975. During the 1980s, however, Abidjan’s population grew

*MAPS Cote d’lIvoire: private Sector Description. Volume I. General Private Sector Assessment
(December, 1992) p.5.

"World Bank. World Development Report 1992, p.258.
*Economic Intelligence Unit, Country Report (Céte d’Ivoire) No. 1, 1993, p.19.

Roger Poulin. "An Overview of the Cote d’Ivoire Structural Adjustment Program" (Unpublished
manuscript, REDSO, 1993) p.8.



at a rate of only 2.6 per cent per annum.'® Urban growth during the 1980s and early 1990s was
still substantial in the smaller towns, but overall rates of urban growth were not as explosive as
they had been during an earlier period.

As in other African countries, the rapid growth of an urban population on a relatively
meager productive base has led to the growth of a large informal economy. While the
government maintains a large and relatively well-paid civil service (including teachers and the
military), it is expected by external donors to keep the size of this group under control. Clearly,
as many commentators have pointed out, the most dynamic area of the economy is the informal
sector, which has developed a myriad of small trades and services, in an innovative response to
the closing of opportunities in the large-scale, formal sector. While calling the multitude of small
trading and productive activities a "sector" may overstate its coherence, there is no doubt that -
- at least in the urban areas -- the activities of small enterprises in the field of urban service
provision will be a key determinant of the future shape of the city and its quality of life.

2.1.2 Political evolution. Cote d’Ivoire became independent of France in 1960, under
the leadership of Félix Houphouét-Boigny, who has remained President of the country until now.
Houphouét, who is at least in his late 80s (no one is certain of his exact age), was born into a
chiefly Baoulé family at Yamoussoukro. In an active career beginning as a deputy to the French
Constituent Assembly in 1945, and as a member of several subsequent French governments,
Houphouét created the PDCI, which became, after 1960, the country’s only political party.
Following the elections of 1956 under the French loi cadre, Houphouét was elected Mayor of
Abidjan by the other 36 councillors of the municipal council. This arrangement was possible
under the law of 18 November 1955, which had elevated Abidjan, Grand-Bassam and Bouaké
to the status of full-exercise communes.

It is common to assert that, until recently, President Houphouét-Boigny has enjoyed
uncontested control of both state and party. Formally, this is the case, since until 1990 no other
political parties were permitted under the country’s laws (although there was provision in the
Constitution for additional parties), and there were no other contestants for President in the six
elections held. Over the years, however, the regime has faced a number of challenges to its
legitimacy including an alleged coup plot in 1963-64; an ineffective bid for secession by the
Sanwi of the Aboisso region (backed by Nkrumah’s government in Ghana); a revolt in the Bété
region in 1970; and a military coup plot in 1973. These challenges were dealt with summarily.
But in addition, there have been various periods of "dialogue" -- notably in 1969 and in 1989,
when the President spoke openly with large groups of citizens about their problems and the
possibility of changes in government policy.

'%Koffi Attahi, "Planning and Management in Large Cities: A Case Study of Abidjan, Cbte
d’Ivoire” in UNCHS (Habitat). Metropolitan Planning and Management in the Developing World:
Abidjan and Quito (Nairobi: UNCHS, 1992) p.37.
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The pivotal nature of personal leadership in Cote d’Ivoire is a feature of the country’s
political system that is agreed by almost all observers. This, in spite of the fact that the highly
centralized legal and institutional structure bequeathed by the French has been elaborated into
a very complex governmental system. Thus, the influential analysis of Robert Jackson and Carl
Rosberg in their book Personal Rule in Black Africa suggests that the government of the
country "has been the government of virtually one man: Félix Houphouét-Boigny, ’le vieux’."
Writing in the early 1980s, the authors note how President Houphouét has systematically
attempted to reduce the level of active political demands by strengthening a (relatively efficient)
bureaucratic state ready to absorb qualified Ivorians, encouraging the private pursuit of wealth,
and cleverly distributing resources throughout the system. They argue that the regime is heavily
dependent on economic growth. But, they caution, "an abrupt decline or even a serious falling
off in the rate of economic growth could make the regime vulnerable to political uncertainties
that it has thus far been able and fortunate to avoid."!! The economic stagnation of the 1980s
has demonstrated the acuity of this observation.

In addition to the dominance of the leader, Céte d’Ivoire has been ruled by a single
“mass" party for more than thirty years."? This Party (dominated of course by the President
of the country) rests on a pyramid of local committees, sub-sections, and national organizations
which direct its activities. The local organizational units of the party, based on local committees
-- grouped into sections at the municipal level since 1980 -- are curiously not effectively related
to each other horizontally, in spite of various attempts to achieve better administrative coherence
over the years."” Moreover, the organization of the party from the local to the national level
has often been criticized for lack of proper administration, absence of proper accounts, and poor
or non-existent records. Secretaries-general (in charge of the sections), "are concerned
essentially with their personal advantages, limiting their role within the party to giving
information to the party leader... and to affirming their ’loyalty’ and ’undying attachment’ to
him on each and every possible occasion"." In addition to the local committees of the party,
there is a National Council (made up of party functionaries, high level government
representatives, and representatives of socio-professional groups), and a Political Bureau.
Linking the Party to the society are a youth section (the JRDACI), a women’s organization

""Robert Jackson and Carl Rosberg. Personal Rule in Black Africa (Berkeley: University of
California Press, 1982) p.147.

2 Writing in the early 1980s in the classic text on politics in Céte d’Ivoire, Jean-Frangois Médard
called this system "presidentialism with a single party". See "La régulation socio-politique” in Yves-
André Fauré et Jean-Frangois Médard, eds. Etat et bourgeoisie en Cote d’Ivoire (Paris: Karthala,
1982) pp.61-88.

Jean-Noél Loucou. Le Multipartism en Céte d’Ivoire (Abidjan: Editions Neter, 1992) p.126.
Since this author has been associated with the PDCI in the past, and is not a member of an opposition
party, his critical comments on the Party may be taken at face value.

“Ibid, p.126.



(I’Association des femmes ivoiriennes, AFI), and an umbrella organization of trade unions (the
UGTCI). '

Since independence in 1960, elections have taken place every five years in Cote d’Ivoire.
During the period 1960 until 1979, there were no local elections; and the PDCI alone could
sponsor candidates for both the Presidential election, and the election for the National Assembly.
Only one candidate was proposed for the Presidential post; and a single list was presented for
the legislative elections. Since Ministers are traditionally not elected deputies, and have been
selected directly by the President (or more recently by the Prime Minister), the system -- at least
until 1980 -- was both restricted and centrally controlled by the President who was in charge
both of the Party and the governmental machinery of the country. The first major change in this
system came in 1980, when a "semi-competitive" system was put in place for the legislative
elections. At the same time, as we shall discuss further below, municipal elections were held for
the first time since independence in 37 communes. Although several candidates (who needed to
be at least members of the PDCI) could present themselves for election for individual legislative
positions, the municipal elections were based on the list system, with different groups within the
Party competing with each other. These changes in the formal system have been attributed to
the challenges of the conjuncture, which had given rise to a flood of political demands, and to
a great deal of resentment against the government for the restrictive economic measures which
were just beginning to be put into place. These restrictive measures (involving, for example, a
census of civil servants, restriction of housing allowances, reform and restriction of parastatals,
cut-backs in scholarships and in free health benefits) evoked a sharp response from a population
hitherto accustomed to regular increases in government benefits.

Strikes, demonstrations, and social movements agitated certain sectors of the
population: doctors, taxi drivers, students, teachers, parents of students, and
parastatal workers, among others, all made their point. Collective action did not
originate with the poorest: indeed, experience shows that collective action is less
proportional to the economic interests of social elements than it is to the means
which they can bring to bear to express themselves. But, aithough all these
movements were sporadic and without any real connection among themselves,
they all demonstrated the degree of discontent, of frustrations and of pain which
the people were experiencing. Professional aspirations were muffled, and
incomes were reduced. The mechanisms by which such problems would have
traditionally been absorbed--cooptation of those élites making demands, financial
responses to social problems, etc.--were rendered inoperable by the economic
crisis. The social and political arena, in face of a serious restriction of resources,
had become incontestably tighter. [translation]'®

' Yves-André Fauré, "Nouvelle donne en Céte d’Ivoire. Le VIile Congres du PDCI-RDA (9-12
octobre 1985)" Politique africaine, December 1985, p.99.
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Given these severe political pressures on the regime, combined with a lack of real resources to
respond, the decision was taken by the President to "open up" the previously tightly controlled
system to new entrants at all levels.

Beginning in 1980, the Ivorian regime undertook to create an unprecedented number of
new political positions. In that year, the Executive Committee of the Party was increased in
number from 9 to 10 members. At the same time, as we have seen, the single list system was
abandoned (thus expanding the number of Party members available to present themselves to the
voters), and 37 new communes were designated for local elections. Then, at the Eighth Party
Congress of October 1985, another 98 communes were proposed. At the same time, the Bureau
politique of the Party was increased from 32 to 58 members, the Comité directeur was increased
from 100 to 208, and elections were called for the 194 sous-section secretaries. Similarly, the
National Assembly was expanded from 147 to 175 deputies, and the Economic and Social
Council increased in membership from 85 to 120. "Globally" says Fauré, "the increase in the
number of political positions and points of competition within the system was meant to permit
the regulation to some extent of the aspirations of activists. These aspirations had been
concertized by a virtual elective bolemia which was begun in 1980, and which the expansion in
numbers of candidates during the autumn of 1985 did nothing to restrain."'®

Aside from adding new positions to the system, and therefore coopting potential
dissidents, the elections at the municipal and Party sous-section level served an additional
purpose of balayage -- or cleansing the system of the so-called "barons"” who had been in office
too long, were demonstrably too corrupt or self-serving, and who had lost the trust of the
people. It would also afford the opportunity of bringing into the politics those young "cadres”
and members of the upwardly mobile generation that had been trying to gain entry to politics
at the local level. That avoiding such a "fossilization" of the Party was a preoccupation of the
President is clear from his speech to the 7th Party Congress in October, 1980:

I am sorry to have to say that once Independence was gained, we were not able
to recapture the same dynamism, the same cohesion, and the same level of
mobilization of hearts and minds. To the degree that we have had economic and
social progress, we have at the same time lost the combative intensity of our party
activists and especially our educated people....The Ivorian people are no longer
interested in the actions of their leaders, since they do not really participate in
their selection. They have the fecling that they are on their own, even scorned
by their leaders, who are no longer accountable to their original mandate...[but]
our party activists at the local level have not lost their ideals and enthusiasm, and
over twenty years they have gained considerable political maturity...they are now
demanding that we return to our first principle of reciprocal confidence with the
people, based on devotion and self-denial...the PDCI activists are demanding that
we restore confidence in them through a free selection of their leaders,

'*Fauré, "Nouvelle donne..." pp.105-6.
10



secretaries-general of party sections, municipal councillors, mayors and national
assembly deputies. [translation]" ‘

By sanctioning competitive elections within the party at all levels (except the Presidency), the
President could effectively purge the system of unpopular and ineffective individuals, without
having to take personal and direct responsibility. This would enhance the legitimacy of the Party
without damaging the President’s own stature. At the same time, the degree of centralization in
the country was significantly reduced. Whereas from 1960 through 1980 whoever controlled the
party at the local level exerted absolute control over the single list system, the initiative of the
President made multiple candidacies and lists possible, even within the single party. This was
not "open season" within the party, however, since the Bureau politique and the Minister of the
Interior could disallow lists or candidates so long as there was a legal reason for doing so.'*
But according to Alice Degni-Segui, the partisan dimension of political control was "abandoned”
in 1980, "since the Head of State threw his ’barons’ out on the street where the people could
vote for them.""’

The most recent development in the evolution of the Ivorian political system was the
decision, taken on 30 April, 1990, to re-establish a multi-party system. Although a number of
political parties were active during the period from just after the Second World War until the
granting of Independence in 1960%° the experience was largely negative. According to one
author, the multiparty experience "carried with it an exacerbation of tribalism and regionalism,
insofar as the colonial administration attempted to organize parties for its purposes based on the
large ethnic and regional groupings...The struggles between 'progressives’, ’independents’ and
the 'RDA’ were intense, bringing to the surface hatreds, suspicions and antagonisms that even
today are not yet totally forgotten."*' In any case, although the 1960 Constitution allowed the
possibility of other parties, only the PDCI and its related organizations could legally organize
after Independence. By the late 1980s, this situation was becoming untenable. Prompted by
foreign donors (especially by France, in response apparently to some pressure from the United
States), the advent of glassnost, and an increasingly restive population in the grip of a serious
economic downturn, the government began to give serious thought to further opening the

17 Loucou, Le multipartisme..., p.142; and Koffi Attahi, "Urbanisation, réformes administratives
et gestion urbaine en Céte d’Ivoire" (Unpublished paper delivered at conference in Harare,
November, 1989) p.35.

'* Djézou Martin Bleou, "Parti unique et décentralisation. L exemple ivoirien" in Centre de
Valorisation de la Recherche. La décentralisation. Etudes comparées des législations ivoiriennes et

francaises (Toulouse: Université des Sciences Sociales de Toulouse, 1989) pp.83-4.

1 Alice Degni-Segui, cited in Bleou, ibid.

® According to Jean-Noél Loucou, there were nine registered parties in Cote d’Ivoire in 1951 (of
which one was the PDCI-RDA); and seven in 1958. Loucou, Le multipartism... pp.100,123.

2 Ibid, p.122.
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political system. Thus, at the end of the journées du dialogue held from the 21st through the
29th of September, 1989, the President rejected calls for multipartism, but set up a committee
to study popular demands. Then, in the wake of the government’s announcement of its new
budget in early 1990, a series of disturbances took place across the country, although they were
focused in Abidjan. The immediate cause of the events was the announcement by the President
on television that he was determined to "fully and completely" carry out a series of structural
adjustment measures which included cuts in salaries. Resistance to this announcement started
with University professors, and spread to other teaching ranks, then to the police, to young non-
commissioned soldiers, and finally to doctors. Public demonstrations, marches, and strikes were
the order of the day. At the hospital at Treichville, doctors refused to see any patients for
several days; a number of patients died as a result. Bowing to mounting pressure, the
government agreed to implement Article 7 of the 1960 Constitution, thus permitting other
political parties to register. Within three months twenty-five parties were formally registered.

Elections under the hastily organized multi-party system were organized for the fall of
1990. In the first round, on 28 October, President Houphouét was re-elected for his seventh
consecutive five-year term, with 81.7 of the valid votes cast. His only opponent was history
professor Laurent Gbagbo, of the FPI (Front populaire ivoirien), the main opposition party, who
took the remaining 18.3 per cent. Houphouét won handily, but his vote total of 2,445,365 was
a sharp decrease from his total of 3,152,057 in 1985, when he obtained almost all the votes
(with the exception of deliberate abstentions). Secondly, and perhaps more significantly, the level
of participation in this election decreased to 69.16% from the 1985 recorded level of 95%.
While both the opposition parties and the foreign (notably French) press claimed fraud and
numerous irregularities in the vote, the low level of participation may have had other sources.
Thus, when the votes were counted in the second electoral round for the Legislative Assembly
(the elections for which took place on November 25), and the PDCI predictably won with 163
of the 175 seats, the level of participation was also very low -- this time at a figure of 40.02 %,
down from a level of 46% in 1985.

The third round of elections -- for the municipal councils in the 135 communes -- took
place on December 30, 1990. The PDCI was able to win 123 of these council elections, with
the FPI taking six, and independents obtaining 3 councils. (Elections in three councils, including
the "home" commune of Laurent Gbagbo, were nullified). As in previous municipal elections,
there was a high rate of "non-return” of sitting mayors, with only 65 of the mayors elected in
1985 being returned when the councils voted in January of 1991. Since all the 135 mayors were
PDCI in 1985, this amounts to a level of 48.15%. To put this another way, over 50% of the
1985 mayors were not returned in the 1990 elections. In terms of participation levels, we did
not compute global figures for the 1985 communal elections, although the vote in 1990 came in
at an apparently low figure of only 34.52%. For the ten Abidjan communes, the level of
participation was even lower: from 26.12% of the registered voters casting ballots in the 1985
elections, the level fell to 21.66% in 1990.
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Explaining the paradox of a lower level of voter participation at all three levels of
government, in spite of the advent of multiparty elections in 1990, Fauré has argued that
hierarchical and personal political loyalties are very deeply entrenched in Cote d’Ivoire. As a
result, he says, the PDCI -- by presenting rejuvenated lists of candidates in 1990 -- was able to
retain its control over the electorate, albeit at a reduced level which demonstrated to the outside
world that the opposition was not completely stifled.? The electorate, moreover, seeing the
considerable power which the government held in respect to the management of the electoral
process itself, did not generally choose to vote openly for the opposition. But we cannot exclude
the possibility that both the size of the vote for the opposition and thus the overall level of
participation was held down artificially by government action.

The last arena of political activity that we need to take note of is what can broadly be
called "the politics of succession”. Since 1985, when the President, by all odds well into his 80s
even then, decided to run for office for yet another five-year term, there has been concern both
internationally and domestically about the secession to his office should he die or (like
Bourguiba) no longer be capable of discharging his duties. After a number of amendments to the
constitution, it was stipulated in November 1990 that the president of the National Assembly
would become the interim head of state and head of the party until the end of the current
presidential term. On the one hand, however, frequent changes to the constitution over the
succession question give contesting groups and individuals an incentive to change it once more
should their chances of success be compromised under the current system; and on the other
hand, it seems evident (at least to some) that Houphouét has no intention of stepping down or
naming a successor while he is still alive. For Jeanne Maddox Toungara, this is a clear reflection
of Houphouét’s self-image as a traditional Akan chief.? Some limited degree of order and
predictability was brought to this otherwise fluid and ambiguous situation by the President’s
announcement in late 1990 that he was naming a Prime Minister, as head of government. This
individual was Alassane Dramane OQuattara, the 49 year old (and American educated) former
governor of the Banque Centrale des Etats de 1’ Afrique de 1’Ouest (BCEAOQ, the regional central
bank). As Houphouét slips into the background, and as the new Prime Minister attempts to both
develop his own political authority and to steer the country through structural adjustment,
factional conflict both within the Party and (as a corollary) among Ministries and government
departments is in 1993 as intense as ever in Cote d’Ivoire. It is in the context of this uncertain
political climate that current attempts to support decentralization must be understood.

# Yves-André Faure, "L’économie politique d'une démocratisation" Politique africaine (October
1991) pp.31-49.

ZJeanne Maddox Toungara, "The Apotheosis of COte d’Ivoire’s Nana Houphouét-Boigny"
Journal of Modern African Studies Vol. 28, No. 1 (March 1990), pp.23-54.
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2.2 The Decentralization Initiative: Legal Context and Rationale

The preceding section looked at the advent and pursuance of communalization and
communal elections as a political initiative. The purpose of this section was to demonstrate that
communalization and the three elections that have accompanied this initiative are part of a
broader political strategy to coopt potential dissidents, to remove unpopular politicians, and
possibly even to rejuvenate the PDCI. This section, turns to the legal and organizational aspects
of communalization, in order better to understand how it is perceived by administrators and by
municipal officers. Since government in Coéte d’Ivoire is based on a complex and highly
developed system of administrative law originally put in place by the French colonial regime,
and since decentralization as a theme of governmental reform has been prominent in France
since the early 1980s, an appreciation of the "French connection” is initially in order.

2.2.1 The French legacy. Colonialism and the centralized state. As was the case for
most other French African colonies, the territory which later came to be known as C6te d’Ivoire
was first penetrated by French commercial and military missions in the mid- to late 19th
century. In 1893, Céte d’Ivoire became an "autonomous" French colony, attached later, in 1902,
to the administration of French West Africa. Administratively, Cote d’Ivoire was managed
according to French centralist principles, "since these methods and techniques were the only
modern administrative examples which the country’s inhabitants knew." This system involved
the division of the country into cercles administratifs (similar in principle to modern French
départements) each of which brought together several postes or circonscriptions, the development
of a tight system of commandants de cercle under the control of the Governor, the elaboration
of a sub-altern system of cantonal and village chiefs beneath the French local administrator, and
the eventual integration of leading members of the Ivorian élite into French culture and politics.
After Independence, the commandants de cercle were transformed into préfets and sous-préfets,
and the cercles became départements and sous-préfectures. As Hughes Tay noted in 1974,
French administrative influence persisted for many years after Independence in 1960 in the
choice of new laws and institutions, "not as an inevitable legacy of the past, but by the deliberate
choice of the government to be guided by the French metropolitan model. It should be
emphasized that the introduction in the new states of [modern] institutions from the former
metropole was considered a sign of emancipation, since it demonstrated that the country could
dispense with the old colonial system based on administrative regulations."? By the mid-1970s,
the key characteristics of the Ivorian administrative system were the persistent influence of the
French administrative model, a certain economic "liberalism", and the importance of the single

party.

Alongside the vertical territorial administration which was dominated at the local level
by the imposing figure of the préfet, France had developed a system of local government based
on the commune, as established by its so-called "decentralization" Law of 5 April, 1884. While
the use of the term decentralisation has always been vague in France, the law led to the eventual

% Hughes Tay. L’administration ivoirienne (Paris: Editions Berger-Levrauit, 1974) p.8.

14



formation of some 36,551 communes.”* Many of these communes are very small. Currently,
21,574 of these have 500 or fewer inhabitants, and 32,157 have 2,000 or fewer.”® The
construction of communes of medium, mixed, and (so-called) full powers in the colonies was a
direct reflection of the details of the French law. While the powers and functions of these
communes were always somewhat circumscribed within an overwhelmingly centralized system
dominated by Paris, the new Socialist government of Frangois Mittérand (through the Minister
Gaston Deferre”’) decided in 1981 to initiate a broad-ranging décentralisation reform. This was
pursued by the Law of 2 March, 1982. The law established elected officials at the departmental
level, created 21 regions in mainiland France with their proper elected councillors, lightened the
supervision power of the central government, and (with subsequent laws of 7 January and 22
July 1983) both clarified and decentralized various powers and functions of the local levels of
government in France.?® According to observers, this legal decentralization has now become
part of the French political "game" and thus incorporated into the political culture.” The three
main criticisms of this reform, however, are that it was not accompanied by a parallel
deconcentration of services from the state to the local level; that it was silent on the question of
local finances; and that it added a multitude of new functions to local authorities which were

» By contrast, the United Kingdom -- with almost the same population as France -- had some 400
local government authorities in the early 1980s.

% For these figures, and an excellent description of the current operation of local government in
France, see Francoise Jouet and Eric Eugeéne, Comment développer de bonnes relations avec les
€lus (Paris: le cherche midi éditeur, 1992).

7 1t is interesting to note that Gaston Deferre, the popular former Mayor of Marseille, was the
Minister most closely associated with passing the famous loi cadre of 1956 through the French
National Assembly. This law provided the framework for individual colonial states to accede to
independent status if they wished. When Deferre was asked by President Mitterand to take charge of
the decentralization initiative in 1981, he immediately called his old friend Gaston Espinasse, who had
been his right-hand man at the time of the loi cadre in 1956.

2 For an overview and evaluation of these reforms, see Serge Regourd, "Le modele frangais de
décentralisation. Aspects politico-administratifs” in Centre de Valorisation de la Recherche. La
décentralisation... pp.43-59.

® A recent and authoritative survey of local administration in France concludes: "the
decentralization laws of 1982 and 1983 brought with them a major change in both the legal
framework and the relations between the state and local authorities...Recalling the sharp criticisms of
the reform, which certain experts thought were well taken at the time, we must admit, ten years later,
that those who were most sharply critical of the measures taken have become veritable apologists of
the same measures. Decentralization seems thus to have been unanimously accepted. To the extent
there are criticisms now, their purpose is to improve the legal structure and, as a result, the
functioning of the sub-national administration of the country." André Terrazzoni. L’Administration
territoriale en France (Paris: Librairie générale de droit et de jurisprudence, 1993), p. 166.
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never rationalized in a coherent form.* Whatever the shortcomings of this reform, it stands as
one of the major political initiatives of recent years in France, and as such has had a major
effect on political and administrative thought in the Francophone African states. While the
Ivorian decentralization reforms began formally in 1978, three years before President Mittérand
announced his plan, there had been a number of important reforms in France during the 1970s
which "set the stage” for the 1982 law. In any case, the implantation of Ivorian communalization
during the 1980s was very likely strengthened by the process of implementation of
decentralization in France during the 1980s.

2.2.2 Decentralization in Céte d’Ivoire: Legal and administrative framework.
Alongside the local administrative system which we have described above for rural Cote
d’Ivoire, the French colonial authorities began, as early as 1914 to develop an institutional form
for urban government. Based on the French legal framework, a local urban authority could be
considered a commune which had its own rights and responsibilities; but there were three
categories of commune -- mixed, medium exercise, and full exercise communes. In the first
category were placed Grand-Bassam and Abidjan in 1914 and 1915, respectively. Then, in 1952,
the second largest urban centre in Cote d’Ivoire, Bouaké, was added to the list. Finally, in 1953,
six major towns in the southern forest belt (Gagnoa, Daloa, Man, Abengourou, Agboville and
Dimbroko) were designated "mixed" communes. Communes in the "mixed" category were
endowed with municipal councils made up of partly elected and partly nominated councillors,
their mayors being nominated by the central government. In the Ivorian case, the "mixed”
communes that actually operated were responsible for a very limited range of functions.

A second, and somewhat higher category of municipal institution under French law was
the "medium exercise" commune. In such councils, which in principle had a slightly more
advanced range of functions to perform, all the municipal councillors were elected, although the
mayor was -- as in the case of the "mixed” commune -- nominated by the central government.
After the French law of 18 November, 1955, this category of commune was implemented in the
colonies. In the event, the only Ivorian commune benefitting from this status were the six forest
belt towns originally designated as "mixed" in 1953. Although in 1958 another eight towns
(Aboisso, Adzopé, Bondoukou, Dabou, Divo, Korhogo, Sassandra and Ferkessédougou) were
designated, commune status was never applied in practice.

The French law of 18 November, 1955, also permitted the designation in the colonies
of "full exercise" communes. In this category of commune all the councillors were elected; they,
in turn, elected the mayor from among their numbers. Immediately after the promulgation of the
law, the former "mixed" communes of Abidjan, Bouaké and Grand-Bassam were elevated to
"full exercise" commune. Elections took place in all three communes, and Félix Houphouét-

% Guy Gilbert and Alain Delcamp, eds. La décentralisation dix ans aprés (Paris: Librairie
générale de droit et de jurisprudence, 1993).

' This was the Law No. 55-1489 of November, 1955, "relative 2 la réorganisation municipale en
A.O.F., en ALE.F., au Togo, au Cameroun et & Madagascar".
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Boigny became mayor of Abidjan. At Independence, the country could count 3 "full exercise"
communes, and 14 "medium exercise” communes.

Independence from France in 1960 was a mixed blessing for the communes. In retrospect,
it is ironic that almost all the newly elected leaders of French African states had also been
elected mayors in some of the 44 "full exercise” communes created by the 1955 law (Léopold
Senghor of Senegal was the only exception); but after Independence none of the new leaders saw
fit to continue the tradition of municipal democracy. In Céte d’Ivoire, the communes reverted
to -- at best -- some version of the early colonial "mixed" status from which they had been
elevated by the colonial government in 1955. As we have seen, the eight smaller communes
made "medium exercise” in 1958 were never put into operation. As for the six forest-belt
communes, their administration was put into the hands of préfets and they were managed as
adjuncts of the territorial administration. With respect to the "full exercise" communes, no new
elections were held for their municipal councils; and Grand-Bassam itself lost its status as a
commune as a result of Law No. 2 65-259 of 4 August, 1965, at the first sign of apparent
financial irregularities. Administrators were put in charge of Bouaké and Abidjan. And although
the commune of Abidjan had in the early 1970s a budget of over 2 billion CFA francs and was
able to discharge its functions without any subvention from the central government, only 17
councillors were left from the original 37, the rest having died, left for France, or retired.®
Writing in 1974, Michael Cohen observed:

In contrast to the growth of national urban policy institutions, local municipal
governments have declined during the post-independence period. Municipal
elections have not been held since 1956, resulting in declining members in the
councils of the three communes de plein exercice...and six communes de moyen
exercice...Local mayors have been increasingly controlled by the Ministry of the
Interior, which has final authority in most municipal affairs. Case studies of
Abidjan and Agboville revealed the lack of control over municipal affairs of the
local governments. Administrative centralization has weakened the commune in
both procedure and substance: they are dependent on central ministries for
approval of actions, and because they are perceived as weak, they are no longer
able to collect taxes from local populations ... Repeated inquiry about the revival
of local government has been officially discouraged with the answer that the local
areas are not capable of financial management. In fact, the government is afraid
of the political activity which might be stimulated by local involvement in
problem-solving.

While there might have very been some political justification for the relative neglect of
the communes in post-Independence Cote d’Ivoire, it is more than a coincidence that the period

%2 Hughes Tay. L’administration ivoirienne, p.32.

* Michael Cohen. Urban Policy and Political Conflict in Africa. A Study of the Ivory Coast
(Chicago: University of Chicago Press, 1974) pp.32-3.
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of their decline parallels the extensive development of the Ivorian state structure - with its
elaborate system of central government ministries, parastatal organizations and territorial
administration. The multi-purpose territorial administration which is controlled by the Ministry
of the Interior is a good example of this expansion: from 4 déparrements and 19 sous-préfectures
at Independence, there were 6 départements and 107 sous-préfectures in 1963, 24 départements
and 127 sous-préfectures in 1969 and 50 départements and 165 sous-préfectures in 1989. The
impressive power of the préfet in the Ivorian system is derived from article 84 of the Law of 10
April, 1961 which states:

The Prefect is the representative of the executive power in the department; he is
under the hierarchical authority of the Minister of the Interior...In his quality of
government delegate, he represents each of the Ministers as well as the national
interest...He oversees the implementation of laws and governmental
decisions...He is responsible, under the authority of the relevant Ministers, for
the general management of the activities of civil servants in his department and
in particular for the coordination of activities undertaken by different Ministries
in respect to administrative, economic and social matters.

The préfet, in addition to this list of powers and responsibilities, is the presiding officer in the
department in matters of internal security, and the delegate of the Ministry of the Interior with
respect to the rutelle (or close supervision) of communes within his area.

The training and development of an effective cadre of préfers and sous-préfets was a
preoccupation of Houphouét’s government during the 1960s and 1970s. Given the President’s
well-known predilection for insisting on high levels of performance by agents of the Ivorian
government, and the country’s economic strategy to develop a strong infrastructural base for
export agriculture, it is not surprising that -- given scarce administrative resources -- concern
for the urban communes was notably lacking during this period. Lack of concern with urban
management questions was the norm in virtually all other African countries during the same
period, extending even into the 1990s in many cases.*® According to Degni-Segui, a new
municipal law was actually prepared as early as 1962 and presented to the President for his
approval. But for political reasons it never got to the National Assembly. It was not until 1974
that the President raised the idea of "municipalization” as a general strategy, during a tour of
departments in the north of the country. His justification at the time was that administrative and
political cadres were by now sufficiently familiar with public management. After some active
mobilization of support for this idea by Mathieu Ekra, the Minister of State for the Interior, a
study group was established in July, 1974 "to look into the legal, administrative and financial
aspects raised by the implementation of an administrative reform in order to develop a municipal

* Richard Stren and Rodney White, eds. African Cities in Crisis. Managing Rapid Urban
Growth (Boulder: Westview Press, 1989).
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bill. But this project was to lie dormant in the drawers of the National Assembly, awaiting the
green light from the Head of State. "%

The municipal initiative finally emerged in the National Assembly on 30 December,
1977, when a new law was voted to take effect in January. This was the Law No. 78-07 of 9
January 1978, which was, in effect, very general in its coverage and brief in content. The law
included only six articles, of which, according to one expert, only one contained an innovation.
The law confirmed the establishment of Bouaké and Abidjan as "plein exercise" communes, and
proceeded to establish 26 more. These included the 6 existing communes de moyen exercise, the
8 communes de moyen exercise that had been legally established on the eve of Independence but
never set up, Grand-Bassam, and 11 other towns. The criteria apparently applied in the choice
were to reaffirm the status quo (for towns already chosen), to find towns whose economic health
was such that they might support a new local government structure, and to respond to certain
political imperatives.* Aside from actually establishing 26 new communes, the law, through
its article 5 prescribed that the colonial laws of 5 April 1884 and 18 November 1955 and
subsequent modifications of these laws were to remain in force. In any case, the new law
remained a dead letter since the Party was not able to organize elections for new municipal
councils without incurring considerable rancor in some towns. The President was not in
agreement that elections should be held under such conditions.”’

The "unblocking" of the process of communalization had perforce to wait until the 7th
Party Congress in October, 1980. Following the democratic rennovative initiatives announced
by the President at that Congress, three laws were quickly passed. All were to take effect the
same day. The first, Law No. 80-1180 of 17 October 1980 defined the powers and institutions
of the new communal institutions, elaborating a specific regime under which they would be
controlled within a tutelle. The second, No. 80-1181 of 17 October 1980 defined the electoral
system which would obtain for the election of councillors and mayors. The third, No. 80-1182
created 10 communes within the former single commune of Abidjan, presided over by the City
of Abidjan, whose structure and powers were specified. As a result of this legislation, the stage
was set for elections at the end of the year in 37 communes. The Mayor of the City of Abidjan
was to be elected from among their numbers by the elected mayors of the 10 component
communes of the greater Abidjan area.

These three "organic" laws were supplemented by a number of detailed, more technical
legislative acts: the Law No. 81-1129 of 21 December 1981 on the financial system of

3 Alice Degni-Segui, "L’évolution du processus de décentralisation en Cote d’Ivoire” in Centre
de Valorisation de la Recherche. La décentralisation, p.39.

% The political criterion was most noticeable in the selection of Jacqueville, which had little
economic activity, and a population of only 6,455 at the time. But it had one very prominent resident,
Philippe Grégoire Yacé, who was at the time the Secretary-General of the PDCI.

7 Degni-Segui, p.28.
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communes; the Law No. 81-1130 of 30 December 1981 on taxation; the Law No. 83-788 of 2
August 1983 with respect to roads; and the Law No. 84-1244 of 31 October 1984 with respect
to eminent domain.

Completing and extending this legislative coverage, three important laws were passed by
the National Assembly in 1985. Law No. 85-582 of 29 July 1985 made more explicit the
transfers of powers from the state to the communes and to the City of Abidjan; Law No. 85-
1075 of 12 October 1985 modified the original electoral law; and Law No. 85-1085 of 17
October 1985 added 98 new communes to the 37 which already existed, thus bringing the total
number of municipal councils covered by the decentralization exercise to 135. With the physical
extension of the communalization initiative to a large number of smaller towns and rural centers
throughout the country, the proportion of the population brought into the decentralized
administrative system rose from 30% in 1980 to close to 40% in 1985. At the same time, the
number of elected councillors rose from 1,291 to 3,910, and the number of adjoints aux maires
(or assistant mayors) from 160 to 423. With the possible exception of changes in the electoral
system to allow for other parties to contest the 1990 elections (Law No. 90-1579 of 30
November 1990 did not change the operation of the communes themselves once the elections
were held) there were no further important changes in the organization of the communes after
1985. It is reported that the Interior Ministry intends to extend the communal system to include
the 61 remaining subprefectures (not yet made into communes), to create 187 new rural
communes from the largest villages, and to subdivide Abidjan and Bouaké. The plans for this
extension -- which strongly demonstrate the government’s commitment to decentralization -- are
presented in a hitherto unpublished document.**

The legal and administrative framework within which the current system has been
elaborated is complex. We will discuss in detail the central government’s supervisory role in this
process below in Section 3.2. But by the Ministry of the Interior’s own reckoning, the legal texts
which were operative with respect to communal act