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I. lntroduction

This study reviews the literature on participation in economic policy reform in Africa. It
explores two basic premises: that the circumstances surrounding participation and the ways it
occurs influence the economic policy reform process, and that changes to enhance participation
can lead to improved policy outcomes. The review is structured arour,j an analytic framework
that looks at participation in terms of three dimensions:

• What: the steps in the policy process--· analysis, design/adoption, implementation, and
monitoring and evaluation (M&E).

• Who: the categories of key actors in the policy process.

How: initiative for reform, incentives for participation, institutional mechanisms, extent
of participation, alid degree of empowerment.

ll. Participation in Econom,ic Policy Refonn in Africa

The literature on participation falls into three broad categories. The first category, technical
economic performance perspectives, contains analysis of structural adjustment programs, and
focuses on how participation fosters or impedes appropriate policy choic~ and achievement of
economic performance targf\ts. The second, political economic analyses, contains several
analytical streams: nature of the state in Africa, interest group interactions and sociopolitical
dynamics, NGGs, the private sector, civil society, relative power distributions between donor
agencies and individual countries, and the roots of political economy in indigenous cultural
practices. The third, institutional and management perspectiv~s, addresses topics such as
institutional capacity, civil service reform and the role of bureaucrats in policy change,
management toob and techniques that can help deal with interest group participation in policy
refom, and the institutional requirements for effective participation of civil society.

A. What kind of participation?

Participation in policy analysis and design has, in general, been relatively restricted, both by
weak African policy analytic capacity and lack of demand. The capacity constraint diminished
during the 19808 as a result of training and increased experience. Indigenous demand for policy
analysis is limited; African leaders are often more interested in politics than the technical side
of policies. Regarding policy design/adoption, the impact of donor procedures and timetables
is frequently noted. The design process is usually conducted by a small technical team.
Institutional constraints limit African technocrats' effective role in the process. However,
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participation in policy design is expanding via a range of consultation mechanisms, sl~h as:
national conferenc,,:;s, social marketing, involvement in polls and surveys. Sources agree that
pa dpation is more likely in democratizing countries.

Participation in policy implementation can be divided into two categories: participation by
implementing agei.lts and by groups that are the target of reforms. Regarding the fonner, the
literature notes the issues of capacity, civil service refonn, and the need for a stronger state
apparatus to implement policies even if the role of the state in economic activity is reduced.
State agents are often obstacles to policy implementation, given a perverse set of incentives for
rent-seeking and patronage. But bureaucrats are not always ~,imply the sum of the preferent;;~

of therr strongest patrons/lobbies; some are sincerely interestt:d in refonn.

Regarding participation by refonn targets, their impact is greater in long-haul refonns hl....~

stroke-of-pen ones. Successful implementation over time highlights the importance of coalition
building among key stakeholders. Participation here is of two types: voice and exit. Fonna!
voice options are: participation in national conferences, rallies, organized fora; policy/program
review committees; infonnation dissemination campaigns, media; through NGGs and other
voluntary associations. Infonnal voice includes: spontaneous protests, rumor campaigns, one
on-one meetings with officials. Exit reflects such actions as: withholding support, non
participation in service,s or policy benefits, boycotts, retreat into the infonnal sector, evasion of
policy provisions (bribery and side-payments), and migration.

Participation in policy M&E is relatively limited. There is not much l\1&E in inward-looking
public sector agencies, and thus M&E capacity needs (0 be developed. Participation in policy
impact surveys and reviews is one way of involving target groups in M&E. Civil society can
serve an important govemance function here as an independent watchdog; this is a role for
NGOs, the media, and universities.

B. Who participates?

The participation of national govemment personnel is critical, since they are frequently the major
actors in the policy process. Sources note their capacity to subvert policies, the fact that
bureaucrats are of~en beholden to special interests, and the weak institutional structures national
staff operate within. Intemational donor agencies are also key players, and their participation
is critical to initiating refonns and detennining rcfonn targets and conditionalities. The private
sector is often the target of reform efforts. The sector falls into two groups: fonnal and
infonnal. The former is small, urban, male, and protected by close links to state. The latter
is large and rural, contains many women, participates minimally in the policy process, but tends
to be responsive to policy changes.

NGOs are the subject of lots of literature. They are important as interest aggregators, and play
a mediating role between the state and individual3. Intematioaal NGDs are a lobbying force,
and operate in some African countries too. Besides NGGs, African civil society contains other,
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diverse associational groups. Though not recognized by the state, there is a significant amount
of informal participation by people in a :-vide range of horiLontal voluntary associations.
Experience with this kind of participation constitutes an important source of social capital, which
can be tapped for refonn. With political liberalization, civil groups and the media are more
vocal, putting pressure on African governments for change. Local w&idents, l~e poor, and c,~,e~

disenfranchised groups have very limited direct participation in reform. The poor, however, are
a topic of discussion by others regarding the impacts of adjustment.

c. How does participation take place?

The impetus for reforrn is often donor-driven. The perceived need for reform by African
leadership is linked to crisis situations, where the urge to reform develops as a function of the
elimination of other options. Political liberalization in many countries, however, is accompanied
by popular demand for economic liberalization, so it is too simple to say that reforms have been
forced on Africa by donors. Incentives for participation are related tc the classic interest
maximization principle, where the motivation for participation is a function of groups seeking
to advance their interests. The uncertainty and complexity of policies, though, can make
identification of interests difficult.

Institutional structures for participation have traditionally been dominated by the state, but
governments are facing new demands for accountability and transparency from vocal civil
society. Weak capacity constrains the effectiveness of the public sector, but a revised role for
the state offers institutional space for civil groups to participate more broadly in reforms, for
example, through NGOs and/or legally recpgnized ioeal-Ievel associations. The potential extent
of broader participation is limited by policy type. More oppmttnities exist in long-term
refonns, such as privatization. Regarding the degree of empowerment available for participants
in the reform process, pOpUiai protest is often cit.ed, but this is not the only mechanism for
voice. Other options include, for example, lobbying, policy dialogue, and media campaigns,
all of which can be used to bring pressure to bear on politicians and policy-makers. There is
a need to focus on how groups can translate economic demands ultO political ones.

m. Dominant Themes in the Literature

A. The political economy of the African state

The state provides the principal context in which participation occurs, determining the kinds of
contributions that civil society can make to policy reform and imp~ementation. The literature
fmds no clear relationship between regime type and success in economic reform, although
democratizing regimes offer more oppmtunities for participation in policy refoon than do
authoritarian ones. Most participation is largely informal, with interest groups able to influence
policy decisions by petitioning "their" representatives in government to act in their favor.
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Policy-making in this context is limited to a closed elite circle, is relatively arbitrary, and lacks
the rationality and empid ~al content characteristic of technically-based policy-making. The
African state has traditionally guarded infonnation jealously, but transparency is vital to policy
debate and con.3ensus-building for refonn. In many countries, civil society's demand-making
capacity is growing, thus some increases in transparency can be expected.

B. Donor participation in ref0l4 m

Donor participation is strong, particUlarly in the analysis and design stages of refonn, but
involvement in designing technical policy prescriptions I:'; not enough. Refonn success requires
education and consensus-building, negotiation and compromise, and refonn "marketing." In
addition to their technical role, donors can be "honest brokers" for refonn. Donor procedures
are cited a3 inhibiting country participation in the policy refonn process, although local officials
and technicians can be valuable participants in refonn design and initiation. This situation is
changing for the better as SOh1e donors are modifying their practices to incorporate participation
more easily.

Policy-based aid is a mixed blessing for African governments. The access to quick-disbursing
fmancial mechanisms to meet emergency expenditures is desirable, but engages leaders in a
process that risks dismantling the instruments that assure their power base. Country cases show
elaborate strategies for non-compliance, raising issues about commitment to refonn.
Conditionality can induce initiation of refonn, but is not an effective tool for enforcing
compliance or sustaining change. The reasons governments give for failing to meet
conditionalities are often participation-related: the need for consultat.ion with stakeholders,
election calendars, democratization timetables, public unrest and insecurity, the need to train
bureaucrats and other government agents, and the need to edl'.cate the public about refonn
rationale.

c. Institutional capacity for participation in policy reform

The Literature stresses the need for sufficient capacity on the pa11 of the institutions involved in
the policy process in order for participation to take place. Capacity to participate in reform is
linked to: a) quality of leadership, b) capacity of the government bureaucracy, and c) the nature
of the int.eraction among leaders, bureaucrats, and external actors. Regarding leadership,
national l,eaders can create a favorable climate for refonn, but they are not the major actors in
the day-to-day implementatIOn of economic policy. Senior technocrats are. If available from
arnOT g this pool, a Il policy chamlJion" can enhance the chances of refonn success by: organizing
constituencies for refonn, convincing leaders of the need for refonn, overcoming bureaucratic
barriers, and mitiga~ing public outcry.

On the subject of public sector capacity, bureaucratic systems suffer from acute capacity
weaknesses: inability to deliver even the mm;t basic services, tendency of civil servaqts to
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extract rents and/or take second jobs as salaries slip below subsistence levels, inappropriate and
ineffective organizations for Il1rtilaging public services, low personnel competence ievels, and
failure to use appropriate technoiogies and management te~hniques. On the one hand, these
bureaucratic systems need to be strengthened; but economic stabilization measures often call for
reductions in the civil service at the same time that ambitious structural adjustment programs
impose new challenges on public sector.

Compounding the cap~dty problem is the fact that the number of participants in the economic
policy refonn process is large. Because of the int~rlinked nature of long-term refaml measures,
and the increasingly recognized importance of sequencing, there is a risk that reform progress
will be limited by the capacity of the policy management network's weakest member(s). This
situation can provoke a II snowball effect ll of delays, where one missed deadline leads to a
cascade of postponements, defenals) and suspensions. In the pressured environment of
adjustment, the response of donors and recipient governments is often to devise makeshift
interim modifications, and accept pro fonna compliance with targets and conditions in order to
keep tranche disbur:;ements on track.

R~garding the interaction among leaders, the bureaucracy and external actors, increasing access
to policy debates ~J.ises the possibility of more numerous and potentially conflicting demands
being placed on decision-makers and administrative systl~ms, and increases the risk of alienating
supporters. In many African countries, however, ruling elites have to some extent been
overtaken by events; liberalization has pushed governments to be more responsive. As Co

function of these changes, issues arise abCiut the capacity of civil society to participate in the
policy process. These deal with the demand side of participation in policy, as a complement to
the supply side relating to govemment institutional commitment and capacity to cope with
participation by extemal actors. Much attention in the literature focuses on the capacity of
NGOs to aggregate interests effectively and comm.unicate to members, politicians and policy
makers. For example, NGOs can help nlral residents channe~ their view into national policy
debates if the NGOs have sufficient technical expertise in the policy area, basic managerial
skills, a willing constituency, and a recognized track record. The institutional strengths and
weaknesses of the media are also critical givei'l the l;ttltrality of infOlmation flows to the policy
process.

IV. Key Findings and Conclusions

A. Participation and successful policy reform

• No single regime type is optimal for refOlm success. However, democratizing regimes
offer more. numerous and varied opportunities for participation than authoritarian ones.
Similarly, many types of instil.utions, associations and media offer suitable fora for
debate, negotiation, and consensus-building.
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• Refonn is not a mechanistic process and cannot be implemented by fiat. Refonn is
interactive, requiring negotiation, modification of views, compromise, concessions and
management of risks. Even stroke-of-the-pen refonns require public education and
political marketing. The key to success is the ability of government and stakeholders to
forge consensus, deal with opposition, and develop refonn strategies and sequencing that
soften negative impacts for the most vulnerable while increasing the chances for intended
long-tenn benefits.

• A society rich in social capital and associational life provides numerous cha mels for
interest articulation and participation. However, broader participation becomes more
likely when affected groups can translate their economic interests into political pressures.

• More participation in policy refonn leads to better technical content in policies.
Involvement of well-trained technocrats and infornled stakeholders enriches the refonn
process and grounds refonn presc:iptions in local realities.

.. More participation leads to greater sustainability because more affected interests can be
included, but also to greater uncertainty. Governments are more willing to pursue
refonns when their concerns about the political risks are addressed, and donors need to
find ways of helping governments to overcome these concerns.

• More participation is harder to manage, and requires a flexible, strategic approach. This
calls for new ~kills and institutional capacities.

B. Techniques for promoting participation in policy reform

• Better political and institutional analysis will help to anticipate policy blockages and
problem areas. Analysis should be an ongoing part of implementation as well "s input
to policy design, and African policy managers need to be central participants in these
analytic exercises.

• A collaborative design process that integrates implementation considerations into policy
content builds palticipation and increases sustainability. Collaborative design fosters
consensus, and increases technical efficiency.

• The technical content of refonns can be redesigned to increase opportunities for
participation; e.g., matching grants, revenue-sharing mechanisms, development
foundations, etc; or design of the M&E component, where research centers and/or local
NGGs can be built in as participants in data collection on policy impacts.
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• Institutional caiJacity-building is needed as a complement to reform. Policy champions
are important but ca.n't singlehandedly (wercome ingrained institutional weaknesses.
Targets of capacity-building are not jllst public agencies, but include NGOs, private
sector groups, political parties, and the media.

• Refoml is uncertain, and so is participation. Contingency planning is needed with more
flexibility, openness to "mid-course" con-ections in implementation, and less reliance
upon pre-identifying targets and fixed disbursement triggers.

c. Ongoing debates and research gaps

• Does :he policy refunn process operate more effectively when policy implementors are
insulated from political forces or when they are subject to some type of "sunshine"
mechanism that builds in transparency (e.g., public hearings, open committee m~tings)?

• What is the relationship between political liberalization and economic policy refonn?
Political liberalization will neither eradicate the influence of cormption and self-interested
regimes nor ensure the hamlOnious interplay of competitive interests.

• No recipes exist for the most appropriate balance between political and economic reform
over the short tenn. Both external resources and country commitment are required to
find the best mix. Further understanding is needed to bring to bear the wealth of existing
indigenous institutional capital and to formalize policy space to facilitate its u~e.

How can civil society be most usefully integrated into the policy process? Increased
participation by external groups calls for a facilitative environment, but how to create one
is the subject of differing views.

• Much of the literature focuses on how politic~ drives economics and refOlID. Individual
cases suggest that this view is too deterministic. The interplay between {YJlitics and
economics needs mo:-~ clarification, particularly in tenns of how economic and policy
variables affect politics.
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I. INTRODUCTION

Africa's poor socio~conomic performance during the 1970s and 80s, and the resulting
hardships for the continent's inhabitants, have been \vell documented and analyzed (e.g.; 'World
Bank 1994, and 1989a, Chole 1989). In comparison to the rest of the developing world, the 80s
for Africa have been temH:.u a "lost d~xade" for development, where both moo and urban
populations ended up worse off by '990 than ten years prior. More recently, however, the
prevailing "Afro-pessimism" has begun to abate in the face of some degree of economic and
politic.au reform, which has led to the suggestion (har AJrica's decline can be reversed. As the
trends toward increasr-<.t economic and politicalliberalizatiofl evolve, de.cision-makers in African
nations and in the international donor agencies that work in Africa are interested in the nature
of the linkages between ecohomic reform and political liberalization, and in how these twin
trends can support and reinforce each other.

A. Purpose and Organization of the Study

An issue central to both trends is participation. This study concentrates on participation
in economic policy reform. The purpose of the study is to overview the literature on
participation rdating to economic policy reform in Africa. The working plemises of the study
are that the circumstances surrounding participation, and the ways in which it occurs, influence
the economic policy refeon process; and that changes to enhance participation can lead to
improved policy outcomes. Improvement is taken to refer to enhanced sustainability,
commitment, iufonnation flows, more adaptive implementation, and ultimCltely higher poiicy
impact. The literature examination synthesizes: a) the major dimensions of participation in
policy reform, b) rritical issues involved in broadening participation ~n the policy process, c)
~xamples of successful approaches to increasing participation, and d) research gaps in
knowledge.

This report is organized in four sections. This introductory se,ction reviews the purpose
of the study, describes the methodology, and details the approach to defining participation.
Section II provides a descriptive review of the literature. The third section analyzes the
literature in teons of a set of dominant themes. Finally, Section IV presents key findbgs and
lessons learned. A bibliography completes the report.

B. Methodology

Literature reviews on any topic are immediately faced with two questions: What to look
at? and Where to look for sources? This section describes our methodological approach to
answering these questions.

Participation is an extremely broad concept, one that has over the years enjoyed what
Cohen and Uphoff, writing nearly fifteen ~'~S ago, called "popuJarity v/ithout clarity" (1980).
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That characteriz.ation still. applies today t with perhaps even more salience thar. ever on th£'
African contJnent as the trend toward more open forms of government and an expanded role for
civil s'xicty con~inueJ ~e grow. The means··ends debate persists in many qmuters with little
abatement in intensity, but with some inctease in sophistication (see Goulet 1989). To
oversimplify, palticipation'-as-end advoottcs call for it as a nomntive essential, t....,r example, as
the goal of empowerhjg the poor, or of building democracy. The participation-as··means
perspective concent.raies on its ins.~rumental contxibution to governmental and socioeconomic
devdopment effici.en\;y and effectiveness.

In keeping with its purpo§c, the present :;tlJdy limits its itr~quiry to partidpation ~n th~

economic policy refoml process iII Africa. This choice mle<! cut the v~st literature on political
and electoral participation, except as it relates to economic developmedt. In additio., the study
did not delve in-depth into the burgeoning literature on public sector reform and governance,
sirlce this topic is under ir~vestigation by ~ separat.e SPA stu.dy team. Further, the study takes
an inst.rumental focus on palticipation, concentrating on Hterature that discusses what
participation contributes, or doesn't, to (he economic reform process. Thus, the review and
analysis de-emphasized the literature whose major orientation to paxticipation is in terms of
huma.n rights, cultural autherJicity, moral impemtives, and so on. ~Withjll the bounds of
participation in economic policy reform, the study takes a perspective on participation that is
broadly descriptive. This approach avoids attempting a spt"-Cific defInition of participation, which
can lead to muddy, unresolvable debates over whether a specific instance of particioation is
"authentic" or "genuine" (and therefore good), or "false" (bad). Our descriptive framework is
overviewed in the next section.

Having clarified what to look at, we are left with the question of where to go for SD:.lfces.
The methodology here was to seek a balance between comprehensiveness and the con~traints of
time and resources. The study team brought together two re~;,~chers with broad and in-dt~pth

knowledge of participation, the policy procelI;:" and African experience. Their previous analytic
work COl, -' :tuted the starting point for literature searches, covering the published, academic
literature as well as the applied literature of international clonor agencies, research centers, and
consulting finns. A trio of African research support staff supplemented the team's sP...arch
efforts. A visiting scholar in Harvard University's Mason Fellows Program identified African
sources relevant to the study; and two African graduate students concentrated upon identifying
additional literatare, one at the University of Pittsburgh's Graduate School of Public and
International Affairs, and one in Praetoria accessing the reSOllrces of the Africa Institute for
South Africa. Another research assistant, based in Washington, conducted a se,arch of several
electronic data bases and of a targeted list of the poHcy and international development jomnals
that, in the view of the study team, were most likely to contain relevant material.

While we attempted to bound the literature related to the topic at hand, the number of
relevant sources included within the study's scope i~ enonnous. We make no claims that the
study's review is exhaustive; of necessity the team made choices to pa&3 over some potentially
applicable material. Regarding the sources we reviewed, space limitations precluded in-depth
treatment of aH aspects of their analyses and arguments.
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c. Def!ning Participation

Participation ~.1 devdopment has .~maim:xl an enduring topic on the international ..-genda
for thirty yrAfs. Inten~'ltional assistance agencies, academics, non-governmental o~ganization3

(NGOs)~ and developing country countervarts have debated and discussed the definitions, m!~s,

aims. and uti:ity of pa..""i.icipal:ion in various fora. over thl';. j".:;ars (see Nagle 1991). '1111::; study
defl iles participation in f,0,1I'IS of three dimensions that ac(ommoda~e. a mnge of activitIbs, actors~

and actions. The framework adapts earlier work dON~ on rum! development preject participa~ion
to the larger sphere of polic:' reform (see Coheu and Uphof1 1980). The cJ'As'\\'ers to three
qut',stim13 provide participatkm's defining fea~urcs: particip~tion in what? by wh0m? ;:'.1L1 how?
Exhibit 1. summarizes the fraiuework.

Exhibit 1 Amuytic r>amework for PlUticipation

A, '"Iv'ha.t kind of participation in etonomic pulk; reform?

B. Who partkipates in ~onomi( policy reform?

initiative for pnnicipati,ol1
ir:~entives {or participation
institutionn1 structures for participation
extent of participation
deglfe of empowerment associatea' wj~h

pa,.ttcipation

1. in polk y analysis
2. in policy design/adoption
3. in policy implementation
4. in polic.y monitoring/ev.Juatiut

1..

i. natioHal government personne!
2. international donor agencies
3, local government
4. private sector
5. 1'!GOs
6, other organized interest groups/winners a.1d losers
7. leca! resid('I.ts and the poor

3.
4
5.

C. Huw does pllrtkipation take place in economk polk}:
reform?

Looking at who
participates in economic

i ' , lpO.ICy reform, t le

The Il w hat"
question addre3ses the kind
of participation being
undertaken or considered.
The kinds of participation
of major concem for our
pUITJoses relate to the
sequential steps in the
policy process. The.se arc
participation in policy:
analys.is, design and
adoption, implementation,
and monitoring and
eVll.Juarion. Taken
toge~ht;r, these kinds of
participation comprise a
policy refonll cycle, which
over the life of a given
policy reform can go
through sev(;~'-il iterations,
with a 'variety of
interactive feedback loc:ps
among, and refinements ia,
each of the steps. In we
real world, the policy
procesL is never unilinear.
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framework differentiates participants into several categories. External participants include
international donor agencies, bCJth multilateral and bilateral; and technical assistance providers.
In-country participants can be divided into' national government personnel, local government
Haff, private sector actors, NGOs, various interest groups at different levels (e.g., professional
associations, unions, religious groups, students, political parties, etc.), and local residents (e.g.,
merchants, traders, famlers, women, laborers). Of concern for this dimension of the framework
is sJX".cification of the interests of each category of actors, the resources they bring to the policy
process, their motivation to use those resources, and their likely impacts. Determination of
winners and losers is key.

The hm:.... dimension addresses a number of issues that seek to clarify the qualitative aspect
of p3.1ticipadon. These issues are strongly associated with the sustainability of the policy
reform. Here the framework looks at the source of initiative for participation: such as from an
external donor agency or some domestic constituency, from the center or the grass-roots, from
a broad set of actors or a single interest group. The incentives for participation are important;
is participation voluntary, induced, or coerced? Another critical qualitative issue relates to the
types of institutional structures use-d for participation (e.g., formal or infonnal, public or private,
strong or weak, markets or hierarchies). The extent of patticipation deals with the time
demands, the number and range of actors and activities involved, and the limits imposed.
Finally, the how dimension considers the degree of empowemlent associated with participation.
This aSPect is often single.d out as the most important by many observers, and is the most
frequently cited feature distinguishing whether participation is "genuine" or not.

D. Defining Economic Policy Reform

Policy reform encompasses a vast array of interventions taken by government to modify
the behaviors of citizens. These can range from redefining the ndes by which government and
the citizenry relate to one another, and/or the mechanisms through which those rules are put into
practice; change~ in the degree and purpose of government intervention in the social, economic
and cultural life of th~ polity; changes in development strategy that have effects on the structure
and performanc~ of the national economy or of certain sectors, and that alter the relationship and
openness of the national economy to international markets. Given the breadth of possible actions
that comprise the domain of polky reform, no single definition of economic policy reform was
used in this research. In practice in Africa, the majority of economic policy refOlm is subsumed
withL.. Tnternational rvtonetary Fund (IMF) stabilization and World Bank structural/sectoral
adjustment program~. These multilateral donor programs, and supporting bilateral agency ones,
tmme the defmition of economic policy reform as treated in most of the literature reviewed.

To the extent that any further defmition is necessary here, the study does, however,
differentiate rhetorical political act~on (e. g., exhortations for change, expressions of p~tltical

intent, or mere reordering of institutional personnel) and intentional, substantive efforts by
government to make productive changes in the performance of government and/or its citizens.
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Generally, the latter category of action--policy refonn--will be carried out in order to achieve
measurable socioeconomic outcomes. It includes a strategy for implementation as well as
provision for both the resources and institutIonal means for achieving stated objectives.

II. PARTICIPATION IN ECONOMIC POLICY REFORM IN AFRICA

This section summarizes the major points regarding participation made in the literature
reviewed. There is necessarily some overlap in the discussion in the various sections, although
each seeks to emphasize one particular dimension of the "what-who-how" participation
framework for purposes of highlighting the perspectives of the literature.

The literature that touches on participation in policy refonn can be grouped broadly into
three categories: technical economic perfonnance perspectives, political economy perspectives,
and institutional and management perspectives. The frrst category contains much of the work
commissioned or undertaken by donor agencies on structural adjustment, and focuses on how
participation fosters or impedes appropriate policy choice and achievement of economic
perfonnance targets. Sources here include case smdies of individual country perfonnance with
policy refonns and multi-country cross-case analyses (e.g., Abbott 1993, Husain and Faraqee
1994, Thomas et at 1991, Lieberson 1991, Vondal 1989, Berg 1990, Mills 1989, Zulu and
Nsouli 1985). This category's orientation to participation is on its contribution to getting the
policies light.

TIle second categmy, polit.ical economy, is the largest and contains several streams. A
large literature addresses the nature and role of the state in Africa, and the implications for
participation (e.g., Boye 1993, Callaghy 1990, Lemarchand 1992, Sahn and Sarris 1992, Shaw
1993, van de Walle 1994). Numerous authors analyze policy outcomes in tenns of interest
group interactions and politics in general (e.g., Gulhati 1990a and 1990b, Krueger 1993a,
Skalnes 1993, Widner 1993). A number of these sources are individual country case studies
(e.g. ~ Chazan 1983 and Herbst 1993 on Ghana, Bates and Collier 1992 and Kydd 1989 on
Zambia, Kiondo 1989 on Tanzania). Branching off from tills literature stream are bodies of
work on NGOs and the private sector (e.g., Bienen and Waterbury 1989, Bratton 1989b and
1990, Shaw 1990), including authors who examine issues around the participation of civil society
in the policy process (Rothchild and Chazan 1988, Wunsch and Glowu 1990). Another
distinctive stream contains authors who see participation mainly in tenns of the relative power
distributions between the international financial institutions and individual countries (e.g., Fearon
1988, Good 1989, Schoenholtz 1987). A sub-stream of African analysts focuses on the roots
of political economy in indigenous cultural patterns and practices (e.g., Ake 1990, Ayittey 1990
and 1991, Heilbrunn 1993, Etounga-Manguelle 1991, Tadesse 1992). Literature in this category
can be characterized as emphasizing participation's place in getting the politics of policy refonn
right.

The third literature category looks at the instirutional and management dimensions of
participation and policy refOIm. Major emphases here are on topics such as institutional
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capacity, both as a constraint to participation in the policy process and an area for technical
assistance (e.g., Hirschmann 1993, Lamb 1987, Sutton 1987); civil service reform and the role
of bureaucrats in policy change (Brown 1989, Garvey 1991, Leonard 1991, Montgomery 1988);
management tools and techniques that can help deal with interest group participation in policy
reform (Crosby 1992a and 1992b, Grindle and Thomas 1990, Robinson 1990, White 1990a and
1990b); and the institutional requirements for effective participation of civil society in policy
refonu (Bratton 1989a, Hyden 1990, Talbott 1990). African public administration specialists
constitute an identifiable sub-stream of literature in this category (e.g., Balogun and Mutahaba
1989, Kiggundu 1989, Mutahaba et al 1993). Authors and analysts taking this perspective offer
the most operational options of the three categories for dealing with participation in policy
reform. The viewpoint here can be summed up as concentrating on linking who participates and
how to getting the institutions right for effective policy reform.

A. What kind of participation in economic policy reform?

As noted above, the policy reform process can be thought of as an interactive cycle of
activities that begins with analysis; follows with policy formulation, design, and adoption, moves
to implementation, and fmishes with monitoring and evaluation. This section eummarizes what
the literature has to say about participation in each of these phases in the cycle. ~eflecting the
complex interconnections among the phases, almost none of the literature discusses only one
phase. These are separated here for presentation purposes.

1. Policy Analysis

Various sources observe that the crisis facing Africa during the 1980s and into the 90s
resulted from the intera~tion between a set of misguided economic policies and external shifts
in the international environment, such as increases in oil prices and drops in world prices for
primary commodities (e.g., Gulhati 1990a, Mills 1989, OECD 1988, World Bank 1989a).
Among the policy flaws mentioned are: policy biases against agriculture and the private sector,
overvalued exchange rates, weak tax policies, excessive public sector expenditures and
overemphasis on public enterprises. The issue of participation in policy analysis is relevant here
in terms of how these crisis-inducing policies came about, and how to reform them. Regarding
the source of flawed national policies, the failufp. of African governments to conduct effective
policy analysis is cited as a contributing factnr. The performance and institutional streams in
the literature converge in linking lack of participation in policy analysis to problems of capacity
(World Bank 1991, Gulhati 1990b, Commonwealth Secretariat 1990, Mutahaba and Balogun
1992, Sutton 1987).

For example, problems of weak analytic capacity are noted in The Gambia's A.I.D.
economic reform program evaluation (van der Veen et al 1990). Numerous World Bank
publications cite the low level of technical analytic skills as an important constraint to African
participation in policy dialogue (e.g., McCleary 1991, Nunberg 1990, Paul 1990). Increasing
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this capacity is the goal of a World Bank initiative (World Bank 1991) as well as the intent of
many technical assistance (TA) projects that accompany adjustment packages. A case study in
Togo, for example, concludes that TA led to "greater awareness of and greater attention ... to
economic and fmancial issues, [such that] the Government is nowadays better prepared to
participate in and to benefit from a policy dialogue with the Bank and other donors" (Kjellstrom
and d'Almeida 1987: 28). Interestingly, however, Nelson's worldwide study of adjustment
concludes that limited technical analytic capacity is not necessarily a constraint to initiating
policy refonn (Nelson 1990: eh. 8).

The political economy literature looks at participation in policy analysis from the demand
as well as the supply side, noting that in many cases African leaders have been little interested
in technical arguments for or against policies, being more concerned with reg;me maintenance
and political survival (Bienen 1993, Crook 1990, Evans 1992, Hyden 1992). This factor is also
mentioned in explaining why leaders pursued economically irrational policy regimes in the first
place. In authoritarian regimes, the conduct of independent policy analysis, with its implied or
explicit criticism of those in power, has been discouraged, thus limiting the growth of
independent analytic capacity. Calls for increasing indigenous demand for policy analysis are
related to efforts to increase African ownership for policy refonn (World Bank 1991, Johnson
and Wasty 1993).

TIle technical aspects of refonn are more salient for the international fmancial
institutions, who in fact have been the lead participants in policy analysis for economic refonn.
Seen from the African side, the dominance of international donor technicians in policy analysis
often leaves little room for African participants with alternative technical perspectives, since the
general parameters of refonn are perceived to be predesigned m a "one-size-fits-all" package
(see Browne 1992, Heillener 1986, Nelson 1990, Shaw 1991). In many cases, however, tlus
perception is less than accurate, as donor agencies are more open to country input in practice
than their paper procedures indicate (Atherton et al 1992, Brinkerhoff and Morgan 1989, White
1990c, Bhatnagar and Williams 1992).

At the end of the 1980s, an African alternative framework for structural adjustment was
developed to counter the dominant IMF-World Bank model (UNECA 1989), reflecting an
increase in African technical capacity to participate in policy and economic analysis (see Abbott
1993: 118-22, Browne 1992). Sandbrook, however, dismisses the framework as a limited
"technocratic exercise," replete with exhortations in favor of democratization and popular
participation, but lacking a viable approach for implementing its provisions (1993: 136-40). The
weaknesses of the UNECA policy framework are echoed by Herbst, who notes the continued
reliance on a major role for the state, despite the demonstrable evidence that government
structures are nearly everywhere incapable of even the most basic public functions (1993: 140
44). Thus the extent to which the alternative framework, in and of itself, represents an increase
in effective policy analysis capacity (as opposed to political maneuvering) is debatable.
Nonetheless, in many countries, the technical quality of the policy dialogue between donor
agency staff and Mrican technocrats is significantly higher now than at the start of the 1980s.
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2. Policy Design/Adoption

Regarding the design of stabilization and structural adjustment policy packages,
participation in the technical design of the policy measures has been limited to a small team of
donor agency technocrats, working with, for the most part, an even smaller team of technical
counterparts representing the borrower/recipient government. McCleary observes that,

the degree of involvement of the government ... in the design of adjustment
programs has varied by region as well. The government's role has tended to be
... weakest in Sub-Saharan Africa. Government involvement also tends to be
weakest at the beginning of adjustment, when time pressures are the heaviest
(1991: 210-11).

The technical design process, carried out by the donor and country teams of technocrats,
elaborates and informs the policy dialogue that determines the specifics of the loan/grant
negotiations. The highly technical and occasionally arcane nature of the conter.1 of the dialogue
limits participation to those with the capacity to undersUUld the issues and elaborate options (see
Nelson 1990). Green (1983) documents this in Tanzania where he lays out the elements of the
donor-country debate (see also Biernlann 1988, Hyden and Karlstrom 1993). Points of
difference lay in such areas as: sources of the economic crisis (e.g., IMF: excessive expansion
of demand, Tanzania: external shocks), reform content (e.g., IMF: domestic demand
compression, Tanzania: domestic supply enhanc~ment emphasizing exports), and reform
performance criteria (e.g., allowable quarterly credit ceilings, timing of tranche disbursements,
automaticity of disbursements).

Factors cited in the literature as influencing the ability and effectiveness of African
technocrats to participate in policy design include: level and sophistication of training, depth
of experience in policy design and management, role of political leadership, autonomy and
insubtion from interest group pressures, degree and nature of control and/or influence over
implementing agents, and the strength of the state as an interest group in and of itseif (e.g.,
Mutahaba and Balogun 1992, Gulhati 1990a). Tanzania under Nyerere, for example, illustrates
how political factors influenced technocrats' ability to participate in polic~ design and dialogue.
Few countries in Africa were more committed to development as social engineering than
Tanzania under the Nyerere regime. StructuraJ adjustment in Nyerere's view was entirely a
question of politics and ideology, and during the 1980s he treated policy dialogue as a political
game, with the IMF and the World Bank as the main opponents. Nyerere framed the debate in
ideological terms, which left little room for compromise. The political and ideological overtones
were too strong to allow donor agency and Tanzanian technocrats to engage in serious technical
discussion. Nyerere, as long as he remained president, continued to insist that Tanzania's
economic crisis was not of its own making, but was the result of the international econr..mic
system (see Bierman 1988, Campbell 1992, Ha11mann 1991, Hyden and Karlstrom 1993, Kiondo
1989, ~ukandala and Shellukindo 1994).
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The early-80s Tanzania case demonstrates the issue raised in numerous analyses of policy
refonn experience that a singular focus on the technical content of policies during design is a
recipe for later implementation failure (e.g., Nelson et al 1989, White 1990b). zambia's
experience in the late-80s reinforces the importance of this issue (Callaghy 1990, Gulbati 1989,
Hawkins 1991, Kydd 1989).

Other related points made in the literature touching on participation in economic policy
design include the following. In general, involvement in design has been restricted to a narrow
circle of actors with privileged access to national decision-makers (Gulbati 1990b). In many
Mrican countries, decision-makers have seen little need to consult elements of civil society as
part of policy design or adoption beyond symbolic, tightly managed opportunities for popular
ratification of policy choices already made, although political liberalization is modifying this
pattern somewhat (Hyden and Bratton 1992, Nyang'oro and Shaw 1992). And, policy designs
that incorporate actions intended to build political support for refonn measures are more
successful than those that do not (Corbo and Fischer 1990, White 1990a and 1990b).

In light of the negative experiences of refonn packages designed by a small technical core
of specialists and II sprung II on the public, participation in policy adoption (as well as
implementation, se~ below) has received increased r..ttention. On the one hand, this participation
consists of government information and public relations campaigns to II sell II refonns to the
general public and affected groups by explaining the program's rationale, objectives, and benefits
(Corbo and Fischer 1990). On the other, is the use of national conferences and other organized
fora that offer opportunities for debate of refonn issues and for inclusion of different groups'
views in the policy measures and implementation mechanisms ultimately adopted. Participation
via national conference resonates with Mrican cultural patterns (Heilbrunn 1993, Sall 1989) and

. carries over from the use of national conferences as part of the political liberalization process
in numerous countries. In between these two types of participation in policy adoption are
infonnal consultations with affected groups (see Atherton et al 1992, Monga 1994b, Vondal
1989).

This kind of participation appears more likely in countries whose political systems are
relatively more open and democratic (Hyden and Bratton 1992). A country frequently cited as
exemplary in this regard is Botswana (see Picard 1987, Wiseman 1990). There,

top officials have come to believe that government programs work better if the
public can be induced to participate, even in a token form, in governing
processes... The Government has sought to obtain popular consent for specific
programs through public consultations. Elected councilors are asked to approve
projects in their districts, and no village development takes place without a village
kgotla meeting where government presents its proposals and listens to public
reactions. Major economic initiatives, outside of mining and roads, are not
undertaken without national conferences where public st:rvants and interested
members of public debate the problem and the proposed plan of action (Molutsi
and Holm 1992: 82).
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The situation is very different from one country to another. In Cameroon for instance,
a country nominally classed as liberalizing, the official attitude is not to disclose infOImation on
upcoming policies. Even draft bills discussed in the National Assembly are kept secret until they
have been adopted. as new laws.

3. Policy Implementation

All the streams of literature reviewed stress participation in implementation as haviI:g the
most influence on the achievement or failure of policy objectives. The recognition that, in
practice, policy implementation is not simply a mechanical process of carrying out measures
decided upon previously is in large part responsible for the blurring of the boundaries between
the steps in the linear policy process model and its recasting in tenus of an interactive,
multidirectional frame (see Brinkerhoff 1991, Grindle and Thomas 1991, Kulibaba and Rielly
1993, Thomas and Grindle 1990, White 1990a and 1990c). The treatment in the literature of
participation in economic policy implementation distinguishes two major types: participation by
implementing agents charged with official responsibility for some comporient of the policy
refonn, and participation by those who are the targets of, or see themselves as affected by, the
policy reform.

Participation by implementing agents

The performance and institutional/management literature streams discuSS this kind of
participation largely in terms of capacity to carry out refofJ11s. Comparative analyses of
experience with structural adjustment frequently point out weaknesses in the institutional capacity
of implementing agents as an explanatory factor in the relatively poor performance of African
countries (e.g., Nelson 1990, Thomas et al 1991, World Bank 1989a). The public sector
institutional requirements of economic reform policies differ significantly from the roles that
African governments have played in past, which were "largely protectionist, welfarist, centralist,
interventionist, and monopolist" (Mutahaba et a~ 1993: 32, see also Luke 1986). That African
bureaucracies were, and remain, ill-equipped to fulfill these roles, much less deal effectively
with the demands of managing policy reform, is richly documented (e.g., Chazan et at 1988,
Lamb 1987, Gulhati 1990a and 1990b, Hyden 1990, Mills 1989, World Bank 1991).

That the solution is not simply to be found in shrinking the size and function of the state
is also recognized, despite such catch phrases as, "moins d'etat, mieux d'etat" (e.g., Berg 1990).
In fact, the requirements of stabilization and adjustment policies call for more, not less
government, leading to what Callaghy (1990) terms the "orthodox paradox." In response to this
problem, most adjustment programs, structural or sectoral, include institution-building projects
whose purposes are, in effect, to increase the ability of public bureaucracies to participate in
policy implementation. A substantial literature addresses the "nuts and bolts" of institutional
development and public sector management reform, much of which includes or emphasizes
Africa (e.g., Hirschmann 1993). Issues cited as important from this perspective are, among
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others: the conditions of public sector employment and civil selVice refonn (Brown 1989,
Jreisat 1988, Luke 1986, Nunberg 1990, Silvennan forthcoming), the institutional complexity
of interorganizational networks required for policy implementation (Brinkerhoff 1991,
Brinkerhoff et al 1992, Grindle and Thomas 1990, Lamb 1987, Paul 1990), the skills required
to manage participatory implementation effectively (Blunt 1990, Brinkerhoff 1991, Bryant and
White 1982, Crosby 1992a, Dotse 1991, Garcia-Zamor 1985, Kulibaba and Rielly 1993,
Lindenberg 1992). Leonard's (1991) case study of Kenyan development managers and
Montgomery's (1988) work on bureaucrats and participation provide a "mole 's eye" view of day
to-day life in African public agencies. These two scholars, as well as the other sources cited
here (see also Kiggundu·1989, Rahman and Norling 1991, Vengroff et al 1991), stress the
im~rtance of detailed understanding of policy implementors' institutional environments in
making assessments of how participation can be made operational.

The political economy literature stream that addresses participation by implementing
agents also examines capacity issues, but emphasizes how incentive patterns are a function of
underlying political objectives and interest group interactions, thus explaining why agents appear
bent on pursuing economically irrational policies (see Chazan et al 1988, chapters in Meier
1991, Nelson 1990, Nelson et alI989). The country case studies cited in Section n.B.l, below,
apply this perspective to explain the fate of individual refonns.

Many of these scholars are highly critical of state implementing agents, and view them
as (at best) captives of vested interests, or (at worst) the predatory personification of the abusive
state apparatus, driven by the desire to maintain elite control over public resources for rent
seeking and patronage purposes (see, for example, chapters in Rothchild and Chazan 1988,
GaIVey 1991, Lemarchand 1992). As Evans points out, IIa good deal of the literature on
adjustment shares the ... suspicion of state capacity, an implicit fear that increased state capacity
will lead to expanding the state's role and is therefore a bad thing in itself" (1992: 177). For
these analysts, implementing agents' participation in policy refonn is something to be minimized,
not enhanced, so as to limit rent-seeking opportunities and the derailing of reform measures.

Grindle (1991), however, counters the prevailing political economic pessimism,
suggesting that policy implementors are more than the sum of the preferences of their strongest
lobbies and/or patrons, and in fact will pursue technically correct policies out of enlightened self
interest and commitment to "doing the right thing. II She is supported in this assessment by
Leonard (1991), who answers the question of whether individual managers can make a difference
with a qualified yes. Donor agencies implicitly adopt this perspective in searching for "policy
champions" (see m.C.l below) willing and able to spearhead refonn efforts (Brinkerhoff 1992,
Kulibr rya and Rielly 1993, see also Rondinelli and Montgomery 1990).
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Participation by reform target groups

A wide range of kinds of participation in implementation by the groups of people who
are the targets of policy reform are identified in the literature. These can be loosely grouped
into the following two categories: voice and exit. Each has a fonnal and infonnal mode of
expression. Relative to other phases of the policy cycle, implementation offers the most
opportunity for participation. In their review of governance and economic policy in Africa,
Healy and Robinson observe that, in general, "people have more capacity to influence policy
implementation than policy formation" (1992: 73). It is noted that the specific degree of
opportunity is influenced by the policy timeframe. Short-term, so-called "stroke-of-the-pen"
reforms, such as exchange rate policies or policies lowering trade barriers, involve a small
coterie of political and technocratic actors during a relatively limited time period. Structural and
sectoral adjustment policies, however, are more of the nature of what Nelson (1989a) terms
"long-haul" refonns. For these efforts, the availability of participation options by target group
members, or others, is much higher. As the political economy literature documents, the
potential for derailing reforms over a multi-year timeframe is great (e.g., Bienen and Waterbury
1989, CSIS 1992, Meier 1991, Monga 1994b, Nelson 1990). Much depends upon the patterns
of coalition-building between implementors and key reform target groups willing and able to
support reforms (e.g., Crosby 1992a, van de Walle 1994, Waterbury 1989). Hawkins (1991),
for example, credits the failure to build such coalitions as a major contributor to the demise of
Zambia's economic reform program under Kaunda (see alsc Bates and Collier 1992, Callaghy
1990, Gulhati 1989).

Participation through voice includes on the formal side such actions as taking part in
national conferences, rallies and demonstrations, or other organized fora (Bratton and van de
'Nalle 1992, Quane 1990); serving on policy or program review committees or boards (USAID
n.d.); conducting information dissemination campaigns, which can include writing articles or
position papers, giving radio or TV intetviews (see West and Fair 1993); or pardcipating in any
number of voluntary associations that represent particular interests (Widner and van der Veen
1993). Informal voice options comprise: participating in spontaneous demonstrations or protests,
contributing to rumor or gossip campaigns (referred to as "radio trottoir" [sidewalk broadcasting]
in the francophone countries), or holding small or one-on-one private meetings with officials or
other decision-makers/power-brokers. The literature dealing with African political liberalization
makes the distinction between voice for purposes of airing grievances and for expressing
particular interests (Hyden and Bratton 1992, Monga 1994~). For much.of civil society in newly
democratizing countries, the opportunity to express displeasure or lack of agreement is a novel
one. The targeted use of voice fm' lobbying is more directly relevant to experience with policy
reform, although the vocal popular discontent found in many countries creates a climate of
political pressure that indirectly influences the reform process.

Participation through exit is manifested in a number of ways. The classic action, noted
in the earlier literature on rural development as well as analyses of policy reform, is individual
withholding of support, often expressed through failure to take advantage of the services a
program provides. Analyses of rural development participation emphasize understanding the
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interests, constraints, and survival strategies of targeted beneficiaries as a way to deal with this
fonn of exit (Bamberger 1988, the chapters in Kumar !993). Fonnalized withholding of support
is reflected in the use of boycotts, something that several countries have experienced in the
course of policy refoms.

Another fonn of exit much discussed in the literature is retreat into the infonnal
economy, an option frequently exercised by the poor and other marginalized gmups, such as
women. MacGaffey et aI's (1991) study of Zaire amply illustrates this situation in one of the
continent's most extreme cases of political and economic chaos. M,my economic ac:tors whose
behaviors are among the mrgets of policy refonn straddle the fonnal and infonnal ,economies;
their participation in policy implementation is characterized by evasion of policy provisions.
This can take a number of fonns: e.g, relating to trade policy, underreporting of imports and/or
exports on shipping invoices; relating to tax policy, failure to file taxes or underreporting of
income earned, property held, and so on. The more active side of evasion of policy provisions
shades into another fonn of exit, which is bribery, where actors seek to enlist the acquiescence
or support of implementing agents in their efforts to evade policy measures and regulations. The
vast literature on rent-seeking and corruption deals with this aspect of participation (e.g., Bates
and Kmeger 1993). Several of the African case studies delve in-depth into the dynamics of the
relationship between state agents with policy implementation authority and the interest groups
that seek to bend the rules to their advantage. For ~xample, Holtzman and Kulibaba (1991 and
forthcoming) describe the fonnal and infonnal transactions between regulators and regulated in
the regional Sahel livestock trade, which illuminates the reality of policy implementation at the
administrative IIgrassroots. II

Finally, the most drastic fonn of exit-- the ultimat.~ in non-participation in policy reform-
is migration. Many African countries have substantial numbers of citizens residing outside of
national boundaries. The financial support this group provides in the: form of remittances is an
important factor in their economies. In some cases, members of this group also play a long
distance role in lobbying for or against political and economic policy changes (see, for example,
Kom 1993).

4. Policy monitoring/evaluation

Another kind of participation is involvement in policy monitoring and/or evaluation. As
with implementation, the distinction can be made between monitoring and evaluation (M&E) by
implementing agents and by outsiders. M&E by implementors is often included as part of the
policy management task, monitoring being one of the functions necessary to make adaptations
during the course of the implementation process (e.g., Brinkerhoff 1991, White 1990a). One
of the well-recognized features of African bureaucracies, however, i& their dominant inward
looking orientation to administrative routine, to the near exclusion of outward-looking strategic
concerns (Brinkerhoff 1991, Kiggundu 1989). The economic perfonnanct~ and management and
institutional literatures examine issues such as the institutional placement of pc: 1 :'-:,y analysis and
monitoring units (e.g., the chapters in Mutahaba and Balogun 1992, Wiesner 1993), tools and
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techniques for M&E (e.g., Brinkerhoff forthcoming, Hennann 1986, the chapters in Kumar
1993), and the benefits of national staff participation in the operntion of M&E systems (Ernst
and Last 1993). The political economy literature points out that political leadership's real
motivation for technical policy monitoring, as opposed to their espoused statements, is slight
given that politics not economics is of primordial interest (e.g., Meier 1991).

Participation in M&E by members of target groups is a long-standing element of
participatory project management (Bryant and White 1980, Finsterbusch and Van Wicklin 1987).
Donor agencies have also undertaken progrnm evaluations and sector reviews that bring outsiders
into the process, either a5 infonnants or more actively as analysts (Brinkerhoff 1985, Bhatnagar
and Williams 1992, Talbott 1990). Wiesner (1993) proposes the strengthening of evaluation
capacity as critical for managing the technical aspects of market-oriented refonns, as well as for
contributing to making governments more politically accountable.

The governance liternture discusses the links between democrntic governance and the
presence of various "watchdog" mechanisms to help ensure accountability and transparency (see
Charlick 1992). Severnl democrntizing countries use independent "observatories" for this
function, supported by donor resources. The role of the media is widely discussed in tenns of
its potential for economic policy monitoring, although, as noted below, thf're are issues relating
to their capacity to <.io so effectively. Similarly, NGOs and local universities ,and research
centers are mentioned as independent institutional mechanisms for policy monitoring and
collection of data on policy responses by various groups that are the targets of reform.

B. Who participates in economic policy refonn?

This section summarizes what the liternture says about the major categories of actors
involved in economic policy refonn. An import.ant featllre of policy reform that emerges from
the discussion is the increase in number and breadth of relevant participants in the policy process
in comparison to participation in rurnl development projects. .

1. National Government Personnel

This category of actors lies at the heart of participation in policy reform. From the
policy dialogue that initiates the refonn process, through policy adoption and implementation,
to policy monitoring and evaluation, national government officials and technocrats remain key
players in the policy change cycle. All the literature reviewed addressed the role of government
actors in one way or another with varying assessments cf the degree to which they are pmt of
the problem or of the solution (see Evans 1992).

A frequently cited charncteristic of the government as actor is its limited capacity to act.
The notion of the nation-state connotes the effective exercise of power by some centrnl authority,
yet a key feature of state authority in Africa is how little power those at the center truly possess.
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The reasons for this situation are debated; frequently cited as contributing factors are the legacy
of colonialism (e.g., Boye 19~3), the impact of indigenous cultures and social relations
(Btounga-Manguelle 1991), economic dependence (Chilcote 1984, Shaw 1993), lack of capacity
and resources (Balogun and Mutahaba 1989), and so on. However, there is general agreement
that African governments, for the most part, remain critically weak and inefficient (see Sahn and
Sarris 1992, Wunsch and Olowu 1990).

As the political economy literature points out, the wheels of government, whether of
newly democratizin~ single-party liberal, or authoritarian regimes, are driven by variations on
the spoils system, supported by coalitions of ethnic, political, economic, and other special
interests. While the levers of power nominally available m leaders may appear impressive, in
practice regimes can rarely afford to ta...'ce policy stances that go against the short-term interests
oftheir major supporters (Garvey 1991). Governments, operating through patronage, are largely
beholden to groups tbat favor the status quo, thus room to maneuver is limited, a point made
by numerous analysts (Gulhati 1990b, Hyden and Bratton 1992, Kjellstrom and d'Almeida 1987,
Hunt 1984). Grindle and Thomas (1989) note that the more fragile the government, the greater
the attention to maintaining the'regime in power at the expense of other policy objectives (see
also Herbst 1990).

On the other hand, government actors are widely credited with a strong ability to act in
ways that deflect or sabotage policy reforms. This is~ue is thread?d throughout the writings on
country commitment as well as the political economy literature (Johnson and Wasty 1993).
Bureaucrats are not simply willing cogs in a policy implementation machine, but have their own
particular interests, many of which are threatened by the policy reforms included in stabilization
and structural adjustment packages. Callaghy's observation (1989: 131) that, "state officials can
quietly undercut the effectiveness of reforms by not fuUy implementing them or by providing
'back-channel' input to non-state actors ... that want to blunt them" is confmneri by numerous
country case studies of reform implementation, for example: Bates and Collier (1992), Gulhati
(1989), Kydd (1989) on Zambia; Berg (1990) on Senegal; Ouedraogo and Adoum (1993) on
Mali; Crook (1990), Widner (1993) on Ivory Coast; Leith and Lofchie (1993), Herbst (1993),
Rothchild (1991) on Ghana; Rielly (1993a) on Madagascar; and Truong and Walker (1990) and
Rielly (1993b) on Cameroon. Further, bureaucrats do not always restrict their interest
expression to subtle fooidragging on policy implementation. In an analysis of popular protests
during 1989-90 in 15 African countries, Bratton and van de Walle rated the role of civil servants
in protest activity as medium or high in nine of the countries (1992).

2. International Donor Agencies

Observers are unanimolis in noting the high levels of participation of international donor
agencies in the analysis and r:esi.gu phases of economic reform policies, as well as in policy
monitoring (Nelson 1990, Healey and Robinson 1992). During the 1980s the IM:F and the
World Bank became increasingly influential in Africa as more countries undertook stabilization
and adjustment programs. More radical perspectives see this participation as undennining the
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sovereignty of Mrican states, and as a further manifestation of the North's post-colonial
domination of the South (Amin 1977, Chilcote 1984). Reviews of country experiences with
adjustment, however, conclude tnat the ability of donor agencies to use their participation in
policy analysis and design to control the policy process and outcomes in a given country has
been limited (see Nelson 1990: eh.S, Mosley et al 1991: Ch. 9).

The litemture that debates the use and effect:;eness of policy conc!:~~onality reflecls the
varied perspectives on how donor agencies can and should intervene in the domestic policy
process of aid recipient countries (see Berg 1991, Cohen et al 1985, Hermann 1985 ~ Kahler
1989, McCleary 199C Nelson and Eglinton 1992, Pietrobelli and Scarpa 1992, Vondal 1989),
as weB as the practical limitations of conditionality as a coercive mechanism (Mosley et al 1991;
Taylor 1987; Kulibaba and Rielly 1993). The more recent debate on this issue has been to some
degree sparked by rising donor agency interest in increasing the level of participation in their
country programs. For example, the \Vorld Bank fonned a learning group on participation (see
Bhatnagar and Williams 1992), and AJ.D. 's new leadership has expressed strong support for
participatory development (see Atwood 1993). In the economic policy reform context, this
interest is based on the view that wider participation in policy debates will make it easier for
governments to maintain commitment to refornl conditionalities (see Johnson and Wasty 1993).

3. Local Government

Local governments are rarely cited as central actors in the economic policy refonn
process. Given the centralized administrative structures prevalent in most Mrican countries,
local gove01l-nents t.end to play either a nonexistent or higWy linlited role in policy decisions,
and represent the moribund antennae of an already overstretched and ineffectual central state
(Silverman 1992, Wunsch and Olowu 1990). To the extent that administrative sYl\tems are
decentralized and local governments have some operational capacity, they have served in some
cases as policy implementors; for example, Kenya's District Focus for Rural Development
(Oyugi 1994, Wallis 1990). The anglophone eastem and southern Mrican nations are relatively
more decentralized than the francophone countries (see de Valk and \Vekwete 1990, Mutizwa
Mangiza 1990).

Overall, however, local governments' capacity to participat.~ effectively in any phase of
the policy process is severely circumscribed. Olowu ano Smoke sucdnctly summarize what the
literature finds:

Local sources of revenue are poorly developed and administered, and local
service needs are not well met. There are insufficient staff, and many employees
lack adequate professional training. Civil services are badly organized and suffer
from low pay scales and poor incentives. Recordkeeping is primitive, and
managerial procedures are underdeveloped or non-existent. Central governments
exert stifling and inefficient bureaucratic control over many aspects of local
authority operations, and there is extensive political interference in local
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administration (l992: J).

Nonetheless, a V/orld Bank seminar reached the optimistic conclusion that toea!
governments, if sufficientl)' empowered, offer the potential to help mitigate the negative effe.cts
of ~tructural adjustment policies by helping to finetune resource ::Jlocatkm and monitor impacts
on the poor (World Bank 19890).

4. The Privat~ Sector

Historically, the dirigiste orientation of Aff..can regimes in all regions of the clint~nent

has limited the role of the private sector in economic development in favor uf state-led strategies
{Callaghy 1990). The private sector and the profit motive were widely mi.strusted. A key
component of stabilization and structural adjustment programs has beetl to create a policy
environment that encourages private sedor investment. Within the .African private sector.,
however, a di8iinction ar.eds to be made between: a) the formal prwate sectur, made up of a
small number of for-protit business opei.'ators (generally male), often with links to European
fmns; and b) the. infom~al private sector, made up of large numbers of small traders and
operators/producers, often rural agriculture-based, with significant numbers of women
participants. These two groups hav~ responded differently to economic policy refo~ programs.

Regarding the formal private sector. in most Afrie-an countries, investor response has
been relatively weak compared to Asia and Latin America (Gordon 1991, Winrock 1991).
"Most observers vi~w the indigenous business class in Africa as wea.x, embryonic and lacking
in independence because it has usually grown up under the protection and privileged support of
the state elite" (Healey and Robinson 1992: 75). Businesses seek less to shape policy than to
seek exceptions and/or special deals for their individual fInns. Privc;lte sector interests are
varied, and business people are not always aware of when~ their tme inten~sts lie in the long
term. Because of their traditional safe haven undek the wing of protectionism, private sector
operators are also hesitant to invest under the uncertainty of liberalizing market~ (see Oshikoya
1992).

As a result, private sector actors have generally lacked the motivation and the ~kills to
participate in the policy formulation process. Several donors have specifically targeted the
indigenous private sector for assistance to increase its capacity for such participation. For
example, A.LD. is supporting the creation of national and regional networks of private
entrepreneurs in West Africa with the aim of helping the private sector to engage in effective
policy dialogue with governments and donor agencies (Orsini 1993). To date this effort has
worked almost exclusively with the fonnal private sector. Another A.LD. and \A-'1rld Bfu.'1k
funded effort has been working with both the fonnal and informal private sector, supporting
operators in the livestock sector in Mali, Ivory Coast, and Burkina Faso to enable them to
influence governments in the region to lower regulatory and operational restrictions in sub
regional trade (Holtzman and Kulibaba 1991 and forthcoming).
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Privatization programs offer opportunities to involve private sc;-,ctor actors in policy
implementation (see Bienen 1990, Bienen and Waterbury 1989, Young 1991). In Africa,
progress in moving beyond the mutually beneficial coalition between statist governments and
protected industries to new pahel11s of participation has been slight. Getting fonnal private
sector actors to change their institutionalized modes of interaction with government has been
difficult, for example, in the agriculture sector in Cameroon (Rielly 1993b, Truong and Walker
1990) and Malawi (Christiansen and Stackhouse 1989), where issues of weak. incentives and
skills have proven to be central. However, the supply response of infonnal private
operators/producers to policy changes in agricultural and commodities markets has been quite
positive (see Kulibaba 1993a and 1993b, Levine and Stathacos 1993, Ouedraogo and Adoum
1993). In general, the informal private sector is participating in new policy regimes to a greater
extent than formal for-profit operators.

s. Non-Governmental Organizations

NGOs figure prominently on the development scene in Africa, both in individual
countries and internationally. As various national governments rethink the appropriate and
feasible role of the state, local development and service-delivery NGOs have emerged as a
"third" force or sector between the state and the private sector (Clark 1991, Shaw 1993). NOOs
are a component of civil society, but because there is a significant body of literature that targets
NGGs as a topic, they are treated as a separate actor cat(;gory here. The political economy
literature concentrates largely on NGO-government interactions within the context of the shifting
boundaries between state and polity in Africa (Shaw 1990). A critical issue is the degree of
autonorr~y allocated to NGOs. Governments welcome NGOs' local capacities for service
delivery, which has in many cases relieved them of popular pressure for rural outreach, while
at the same tim~ they remain nervous about their potential for grassroots political mobilization
and pluralism (Bratton 1989b, Clark 1991). Nevertheless, African governments reaffmned their
espousea commitment to broad participation and a central role for NGOs at a 1990 conference
in Tanzania, sponsored by the UN's Economic Commission for Africa (UNECA 1990). This
conference brought togethe;: a large number of African NGOs, and produced the "African
Charter for Popular Participation in Development and Transfonnation."

The leadf'irship in the emerging democracies of francophone West Africa has also
accorded a role in policy discussions to NGOs, inviting them to participate as officially
recognized entities in national conferences and fora on policy issues, for example, in Mali on
the issue of land tenure policy. Similarly, in South Africa, participation by NGOs in national
issues fora has been a key factor in building consensus in the process leading toward majority
rule, although there has been internal debate over whether participation in govemment
established political frameworks constitutes "selling out" to the dominant power structure (see
Gibson 1990).
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NGOs have long been associated with participatory rural development projects, and have
proven to offer a practical means for building local capacity and self-reliance (Cernea 1988,
Uphoff 1988) and contributing to project effectiveness (Finsterbusch and Van Wicklin 1987, S{'e

also Edwards and Hulme 1992). As participants in policy refonn, however, NGOs have less
experience, although the potential exists. Several authors suggest that NGOs can help rural
people channel their views into national policy debates, if the NGOs have the requisite technical
and managerial skills and a mobilizable political constituency (Bratton 1990, Hall 1988).
VanSant considers that NGOs can participate successfully in the policy process to the extent that:
the policy deals with an area in which the NGO has expertise, credibility, and a demonstrated
track record; the NGO's activities in the policy area are relatively large scale and visible; the
policy environment is favorable to NGO involvement and is not characterized by adversarial
relations; and thp. NGO has established links to key government officials, donor agencies, and
other supporters (1989: 1724).

\Vithin the institutional and management category of literature, sources note that NGOs
have served to demonstrate policy implementation options in several sectors in Mrica, notably
in natural resources policy (Brinkerhoff et al 1992, Talbott 1990). These experiences have been
used as input to policy dialogue between donors and national govenunents. Because of donor
willingness to fund programs that involve NGOs and of the NGOs' increasing capacity to
articulate previously underorganized interests, their involvement in policy discussions has
increased dramatically in the recent past as a function of their growing clout (Clark 1991,
Edwards and Hulme 1992, Korten 1990). Some of the large international NGOs have become
major lobbyists on particular issues, for example, the environment, the imPL~t of adjustment on
women, poverty-focused development, population, and so on.

6. Civil Society and Organized Interest Groups

This category of actors, lnng obscured by the literature that focused on the consolidation
of the African state in the post-colonial era, constitutes in most respects that great mass of
stakeholders whose participation, whether opposition or compliance, is ultimately critical to the
outcome of socioeconomic policy reform efforts. Comprising professional associations, labor
and trade unions, student organizations, political parties, and voluntary associations of many
types, this is a most diverse group (see Bratton 1989a, Widner and van del' Veen 1993). Its
members are sometimes officially sanctioned and sometimes not, while their interests sometimes
compete and often overlap. \Vhatever their role, their collective influence invariably leaves its
imprint on the political and economic life of a nation.

The sheer variety of civic associations present in Africa and the dynamism of their
influence over time makes it difficult to characterize their particular influence. This task is
further complicateO by the political changes currently underway, as African states undertake
efforts to liberalize governance and create new opportunities for political participation by
organized groups in civil society.
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There is a rich, if fragmented, literature on civic life in Africa, much of which fOCuses
on the "low politics II of communal interactions and points toward the contradiction inherent in
the "strong societies/weak states" situation, where associational influences and lobbying that are
formally excluded from the political process exercise influence informally on the quality and
conduct of government. This was made possible, if not necessitated some authors argue, by
efforts of African regimes to subsume and co-opt the diverse interests at play in civil society
through the creation of single-party states and a machinery of governance that sought to absorb
professional, gender, and age groups as instruments of party loyalty. Typical of the position
held by many authors is Chazan's observation that, following independence in much of Africa,
"although the associationallandscape became more heterogeneous than in the past, independent
social groups were enveloped and their range of maneuverability severely confined. Patron
client networks were institutionalized" (1992b: 17-18). Other authors point to the emergence
of infonnal, ethnic- and/or gender-based, political and economic associations in politically
repressive environments (Amethier 1989, MacGaffey et a11991, Monga 1994a).

Two types of association can be cited: v(lk~~ary associations include a wide range of
horizontal (non-hierarchical) interests that are sanctioned by the state, or overlooked by its
control mentality: trade unions, professional associations, religious societies, mutual aid
societies, rotating credit associations, and sports clubs. Because of their voluntary nature and
the importance of social capital to their survival, these tend to be indigenous meritocracies,
whose leadership is selected on the basis of competence and the ability to best represent
members' interests (Klitgaard 1986, Chazan 1982).

Ascriptive associations, i.e., those whose members share an ascriptive or geographically
limited definition of membership, include ethnic and ldnship associations, language-based
associations (in states such as Cameroon, which incorporated formerly British and French
colonies), and regionally-based associati(lns. These groups emerged primarily in towns and
cities, where non-native communities were implanted by migration and the quest for economic
opportunity. Their raison d'etre is both an expression of group solidarity as well as the
provision of mutual assistance in alien environmer.ts. Unlike voluntary (horizontal) associations,
they are inclined to "import" the indigenous hierarchical tendencies and values of their
geographical or regional origins.

One analytic stream has underlined the importance of collective action as fostering the
development of "social capital; II that is, communed norms of reciprocity and trust that strengthen
networks of civic engagement. Once established and inplanted, these norms may then be
extemalized to promote higher expectatic~' ': 0'f performance and accountability by governmental
and other institutions (Hirschman 1":)4, Putnam 1993). As Coleman notes,

Like other forms of capital, social capital is prOductive, making possible the
achievement of certain ends that would not be attainable in its absence...For
example, a group whose members manifest trustworthiness and place extensive
trust in one another will be able to accompHsh much more than a comparable
group lacking that trustworthiness and tmst... (1990: 302).
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Good examples of social capital put to work include the rotating credit associations (tontines)
of West Africa (Amethier 1989), communal arrangements for the management and improvement
of natural resources (see Brinkerhoff et al 1992), infonncl associations of women traders in
Ghana, or neighborhood watch and sanitation brigades in many African cities (Landell-Mills
1992).

To date, studies of the relationship of social capital and civic action have been confined
to theoretical discussion or monographs examining the phenomenon in Latin America and
Western Europe. Although this approach has not yet been applied to sub-Saharan Africa to any
significant degree, hypotheses that investigate causal linkages between social capital, responsive
govema.lce and economic development merit serious consideration through comparative
research.

A number of studies have shed light on how collective action is exercised in the policy
process. Over ten years ago, Bates (1981) pointed out the fallacy of the dominant assumption
that rural Africans were largely quiescent and disengaged from policy-making due to their
geographical dispersion, low socioeconomic status and the rigors of agradan life. He argued
that not only were fanners engaged in collective actions but that variation in the extent of
agrarian organization was a consequence of whether there were large fanners with a special
stake in more favorable policy; whether the loyalty of larger, more militant fanners could be
purchased or co-opted through selective administration of subsidies, and whether or how much
heads of state and political elites derived personal income or support from rural constituencies
(see also Bates 1988).

Similar conclusions can be drawn about other interest groups, underlining the fact that
absent opportunities for fonnal participation in the policy process, stakeholders devise their own
subtle yet highly effective means of exerting influence on policy outcomes. As Colbourn (1989)
notes, strategies of non-compliance (including foot dragging, feigned ignorance, false compliance
or sabotage) provide a means by which sociopolitical actors outside the official government
apparatus (e.g. rural fanners) or even within government (bureaucrats) can "critique" policy,
without drawing down on themselves the wrath of the authorities (see also Ela 1992). In
situations where political expression through fonnal channels is prohibited or otherwise difficult,
non-·political or II horizontal" sociocultural affiliations (e.g. ethnicity, gender, religion, or regional
origins) or economic behaviors (e.g. market manipulation) may be mobilized as channels for the
expression of interests (Bratton and van de Walle 1992, Robinson 1992, Widner and van der
Veen 1993). Several sources note that religious groups are likely to become increasingly
prominent actors in political and economic arenas (Boyle 1992, Bratton 1989a, Roberts and
Seddon 1991). For example, the politico-eco~omic importance of the Mouride brotherhoods in
Senegal is well recognized (e.g, Magassouba 1985).

While Healey and Robinson argue, with some degree of exaggeration, that "there is little
or no literature on how African governments consult interest groups in fonnulating policy"
(1992: 51), tte current trend toward political liberalization in Africa provides, on an almost daily
basis, rich new data on the opportunities for, and the difficulties of, pCOhl0ting effective
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participation in civic life. The incidence of national conferences and policy fora, which began
in West Africa in 1991 and which are prevalent in South Africa's transition to majority rule,
have underlined both the speed with which mterests can coalesce when opportunities for interest
articulation are presented, aHd the difficulty of governments in devising and prioritizing
responses to newly legitimized special interests (Boye 1993, Skalnes 1993, USAID 1993, Hyden
and Bratton 1992, Monga 1994a and 1991).

Among the linchpins of political liberalization is the restoration of liberty of expression,
which in some countries has triggered a blossoming of the news media. Far from fulfilling
Ghanaian President Nkrumah' s once optimistic vision of the media as a revolutionary tool for
African liberation, the first decades of independence saw strict political control of the media as
governments sought to limit or manipulate any expression of alternative viewpoints (see Wedell
1986, West and Fair 1993). Until recently, the media were, for the most part, irrelevant to the
concerns of the public (Domatob and Hall 1983, Mwakawago 1986), although the Botswana case
is an interesting exception (Zaffiro 1993). In the wake of this pattern, African newspaper
publication and circulat.ion, radio broadcasting and ownership, and television programming trails
the rest of the world, including other developing regions, by a wide margin (Sandbrook 1993).

In the wake of political liberalization, many countries have experienced a rapid growth
in media outlets, especially radio and press (Wedell 1986). In the area of economic policy, the
new freedom of expression has led to both emotional and well-grounded discussions of reform
issues in the African media. A topic of particular concern is the impact of stabilization and
structural adjustment policies on the welfare of various groups in society (e.g., Quane 1990,
Matlosa 1991, Monga 1992, Sachikonye 1992). Given the importance of infonnation flows to
both political and economic liberalization, several sources note the need to increase the capacity
of the African media to understand economic issues and to separate reporting from editorializing.
A number of donors have initiated projects designed to strengthen media capacity.

7. Local Residents, the Poor, and Other Disenfranchised Groups

The literature on rural development project participation attests to what has come to be
the conventional wisdom regarding project design and implementation, that projeds are more
effective and sustainable to the extent that local beneficiaries are involved (Bamberger 1988,
Cohen and Uphoff 1980, Finsterbusch and Van Wicklin 1987, Garcia-Zamor 1985, Kottak 1985,
Linefk:rry 1989, Tacconi and Tisdell 1992). Donor agencies worked with African governments
to reach out to local residents to devise ways to increase their participation in, until the mid
19803 for the most part, state-initiated development schemes. Both donors and Mrican
govenunents have sought to modify, in varying degrees, their operating procedures to mak~ it
easier to pursue participatory projects (Atherton et al 1992, Bryant 1980, Bryant and White
1982, Montgomery 1988, Midgley 1986, Uphoff 1985), including most recently the World Bank
(Bhatnagar and Williams 1992).

However, the evidence of active, direct participation of poor and marginalize<J~ groups
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ift the economic policy process in Africa is slight. Except in some isolated instances, the poor's
participation in policy reform enters into the process as a discussion topic used by actors with
access to the relatively limited policy-making arena. The major thrust of this topic has been a
debate among donor agencies, recipient/borrower governments, and scholars on how the poor
have been affected by economic policy outcomes.

The economic performance stream of literature focuses en the poor's participation in
policy outcomes in terms of the burdens imposed by economic stabilization and structural
adjustment policies. UNICEF's "human face of adjustment" flndings focused African
government and donor agency concerns on the negative impacts of these policies in the context
of the worldwide economic downturn (Nelson 1989b, Taube 1993). Suggestions for making
changes in the IMF-World Bank policy packages were advanced that included policy measures
meant to target the poor and disenfranchised (e.g., women, children) more directly (Jolly 1988,
Lele 1990). Members of the international NGO community lobbied UNICEF strongly on such
policy modifications. The World Bank began to put in place multisectoral, quick-disbursing
compensatory programs to accompany atijustment; these include Chad's Social Development
Action Program, Ghana's Program of Actions to Mitigate the Social Costs of Adjustment,
Guinea's Socioeconomic Development Support Project, Guineau-Bissau's Social and
Infrastmcture Relief Project, and Madagascar's Economic Management and Social Action
Project (Zuckerman 1991).

An ongoing debate in the economic performance literature on the poor's participation in
policy outcomes turns around a variety of technical issues. Among these are, for example: the
definition of the poor and the different categories, e.g., poorest of the poor or ultra-poor, the
vulnerable poor (young children and pregnant women), the bottom 30 percent (mostly rural), or
the urban poor and near-poor (Nelson 1989b); and the determination that the changes in
socioeconomic status of the poor, however defmed, are the result of adjustment programs, the
inheritance of past misguided development strategies (Zuckerman 1991), or the failure to apply
adjustment measures (Berg 1990). A large research effort undertaken by the Cornell University
Food and Nutrition Policy Program conducted a series of African country case analyses to test
the hypothesis that structural adjustment has caused a decline in the living standards of the poor.
The results indicate that adjustment programs have led to a marginal increase, on average, in
the poor's welfare although the ~qcome gains were too small to contribute significantly to
poverty alleviation; and that the welfare losses from adjustment were mainly among the urban
non-poor (see, for example, Sahn 1990, Sarris 1990, Sahn and Sarris 1991). There is also a
growing stream of analysis focusing on the gender aspects of structural adjustment impacts (e.g.,
Gladwin 1991, USAID 1991, World Bank 1993).

The African literature also addresses the poor's participation in policy "bads," with many
of these sources being highly critical of the IMF and the World Bank (e.g., Ela 1992, Ayittey
1991 y Shaw 1993 and 1991, Schoenholtz 1987). The Economic Commission for Africa's
alternative framework for structural adjustment represents an indigenous response to dealing with
policy impacts on the poor (UNECA 1989).
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The political economy literature discusses the poor's participation in policy refonn mainly
in tenns of the difficulties that marginalized groups experience in making their voice heard by
decision-makers. The substantial exit of the poor from the fonnal economy in response to rent
seeking officialdom, perverse policy regimes, and deteriorating economic conditions is noted
throughout Africa. In several countries, such as Zaire, the infonnal economy has made survival
possible in the face of the failure of the official system (see MacGaffey et al 1991). This exit,
though driven by basic sUf\lival needs, is also a political act since, by the definition of the ruling
regime, the infonnal economy is illegal. Modifying this situation and substituting voice by the
poor in policy matters for exit is also political, in the sense that it requires the state to create
policy space for the poor's participation (see the chapters in Hyden and Bratton 1992, and Mikell
1989).

In addition to the ongoing supply-side issues in participation and the poor Qf increasing
the capacity of policymaking and implementing agencies to reach out to the poor, the demand
side is critical. (Bratton 1990: 89) states that the challenge for the 1990s is "how can the poor
majority reach the makers of public policy?" The academic literature has few specific answers
to this question beyond what those writing on governance propose as necessary to redress the
balance between state and civil society in general. Already mentioned is the use of NGOs as
an interest articulation mechanism for local people's views and needs. Several sources report
anecdotes of ways the poor and others have sought to reach policymakers, for example,
Malawian women using songs to pass political messages to the president during traditional
ceremonies (Hirschmann 1991). The applied literature offers some suggestions; for example,
an A.LD. review of participatory practices in African field missions cites several mechanisms
in use for the design and implementation of non-project assistance (NPA) programs (USAID
n.d.). These inclll....... structured consultations, conferences/workshops, studies and surveys,
work with NGO consortia, direct beneficiary participation, and the creation of oversight
committees.

C. How does participation take place in economic policy reform?

Much of the above discussion has addressed this question in the context of examining the
"what" and "who" dimensions of participation. This section highlights some specific issues
relating to the "how" question to add extra flavor on the dynamics of participation in policy
refonn.

1. The impetus for reform

During the 1980s more than two-thirds of all sub-Saharan African countries initiated
major economic refonn programs supported by the international donor community, in response
to economic crisis. A critical issue for looking at where the impetus to pursue reform comes
from is to examine perceptions of economic crisis as a precursor to doing something about it.
Numerous authors debate whether economic crisis is a necessary precondition for major
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economic refonn. The literature makes several important points here. First is that crises appear
more clr..arly defmable as such in retrospect, and that decision-makers perceive crisis gradually
over time. Thus, the impetus for refonn can take a long time to build up. Kulibaba and Rielly
(1993) refer to the process of forestalling refornl in the midst of ongoing decline as "the leaking
roof syndrome, II where the need for refornl becomes obvious only during periods of acute crisis,
when leaders' room to maneuver becomes constrained. The political calculus involved in any
decision to embark on refonn in this context accords greater weight to short-tenn risks of
alienating vital, personal constituencies than to the longer-tenn interests of the economy. With
greater concern about preserving state power, most leaders chose to change course only when
the risks to their political survival outweighed benefits. During intennittent crises-- cyclical
downturns in the economy-- the focus of government was on the identification of short-tenn
solutions, rather than on systemic adjustments in policy or perfonnance. Cyclical upturns, on
the other hand, provided optimal conditions fo.f maintaining the status quo.

A second point is that the impetus for refonn grows as a function of the elimination of
other options, finally leaving governments with little choice but to "bite the bullet." Recent
A.I.D. studies of agricultural policy refmm in seven African nations (Kulibaba 1993a, 1993b,
Levine and Stathacos 1993, Ouedraogo and Adoum 1993, Rielly 1993a, 1993b, Widner 1993)
conclude that regimes were likely to engage in refonn only once political alternatives to refonn
were exhausted. Over time, then, economic crisis softens resistance to change by narrowing
political options for the regime in power, and creating oppnrrunities for reformers (Nelson 1990,
Mosley et al 1991, Bates and Krueger 1993, Krueger 1993, Grindle and Thomas 1991). The
governance literature argues that this process is facilitated by transparency and accountability
(Hyden 1992, 1990).

A third point is that the literature reveals the oversimplification of the conventional
wisdom that economic refonns have been forced upon African countries at the initiative of the
international donors. While it is true that resource-starved governments have desperately needed
the funds provided through stabilization and adjustment programs, the actual process of
negotiating and implementing reforms involves a large degree of joint initiation of proposals and
counterproposals (Berg 1990 and 1991, Brinkerhoff and Morgan 1989, White 199Oc).
Increasingly, donor agencies are seeking innovative ways of expanding the range of groups
consulted in the design and implementation of policy reform packages (Atherton et al 1992,
USAID n.d.). .

2. Incentives for participation

A key principle underlying the analytic approaches of all streams of the participation
related literature is that people behave so as to increase the likelihood that outcomes they desire
will be achieved. This is the classic interest-maximizing perspeGtive of both economics and
politics (see Liddle 1992). The implication is that groups, or individuals, will be motivated to
participate in policy reform to the extent that they sp"e their interests being served. Much of the
literature examines incentives for participation in terms of winners and losers in the policy
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refoml process (e,g. , Grindle and Thomas 1991, Meier 1991). The institutional and
management literature offers tools for helping to identify winners and losers (stakeholder
analysis) as input to polky design and implementation (Brinkerhoff 1991, Crosby 1992b).

In an examination of eleven cases worldwide, including Africa, Bates and Krueger
(1993), express surprise at the degree to which the intervention of interest groups failed to
account for the initiation, or lack of initiation, of policy reform. They also note wide variation
in the effectiveness of interest groups in supporting or opposing policies when they were
implemented. They conclude that, 11 in the context of comprehensive economic policy reform,
it is difficult for particular groups to calculate where their interests lie. Ideological struggles
therefore can outweigh competition among organized interests as a determinant of policy change 11

(1993: 456). This finding suggests that key variables in determining incentives for participation
are: a) how different groups perceive the policy and its impact on them, and b) how they defme
their interests as they relate to the policy and its impact.

Grindle and Thomas (1990) pursue this kind of analysis in a study of 12 reform cases to
explore the link between features of the policy refoon and patterns of support and opposition by
various interest groups. They note the impact of the nature of the benefits and costs that the
policy generates as among the major detemtinants of whether groups perceive their interests to
be positively or negatively affected by a given policy. Factors playing a role are, for example:
the degree of visibility of benefits and costs, their immediacy of impact, the extent to which
benefits are clear improvements in the current situation and to which costs are clear reductions
in the status quo, the degree to which benefits and costs are generalized across societal groups
or concentrated. Other scholars also use these factors in their analyses to explain policy success
and/or failure, A common conclusion regarding adjustment policies in Africa and governments'
ability to sustain commitment to measures agreed to is that reform costs are immediate and
clearly hurt key government constituencies while benefits are diffuse, uncertain, and take a long
time to be realized (Bienen 1990, Johnson and Wasty 1993, van de Walle 1994). Some authors
suggest strategies for addressing this pattern of incentives. For example, based on the Zambian
reform experience, Hawkins (1991) suggests four possible stf'dtegies that could help to deal with
winners and losers: repress opposition, appeal to patriotic sentiment, promote new
constituencies among winners, make short-term transfer payments to loser groups.

3. Institutional structures for participation

The institutional channels and mechanisms for participation. in economic policy reform
playa central role in the patterns of participation that are found in various African countries.
In the neopatrimonial, single-party African governments that predominated during much of the
post-independence period, policy-making structures were generally closed, opaque, personalistic,
and served elite impulses to consolidate political and economic power. Given the low levels of
official accountability for policy choices, few formal participatory institutional structures existed
(Chazan et al 1988). In the context of political liberalization, however, many of these structures
are in a state of flux, with many previously informal participatory structures moving toward
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fonnal incorporation (Chazan 1982). Members of civil society are testing out their new freedom
of expression and association, both as individuals and through various mediating organizations,
something reflected in the rapid growth in indigenous NGOs (Chazan 1992b, Widner ~rnd van
der Veen 1993). Governments are facing increased demands for accountability and transparency
fr(\!1! their own citizens as well as from the international donor community (e.g" Monga 1994a).

As the previous sections on the "what" of participaticH described, the institutional
structures through which the economic policy process flows are predominantly public
bureaucracies. These are by all accounts plagued with capacity problems, and dominated by
policy elites, who remain for the most part relatively insulated from institutionalized and
independent sources of countervailing power, influence, or expertise. Increasing decentralization
holds some potential for rearranging the balance between center and periphery participation in
the policy process within the public sector (Silverman 1992). These institutional structures, with
their strengths and weaknesses, are the major focus of international donors' attention regarding
economic policy in part because, as Section ill below discusses, borrower/recipient govenunent
agencies are their primary interlocutors, and it is through their channels that donors seek to
promote increased participation.

According to political scientists, however, the Ureal action" in the sphere of institutional
structures for participation in economic policy lies outside of the state. The reduct~on in the size
and role of the state apparatus in much of Mrica creates space for the development of alternative
non-governmental channels for interest articulation and participation (Rothchild and Chazan
1988, Wunsch and Olowu 1990). Although these institutional channels are relatively weak and
fragmented (Bratton 1989a), they are growing stronger :md more numerous as evidenced, for
example, by the explosive growth in the number of indigenous NGOs recorded in official
registries throughout Mrica. Further societal processes are underway that are beginning to order
the newly available institutional space, phenomena Monga (l994a) discusses under the rubric,
"the anthropology of anger." Woods, in his analysis of civil society in Africa, observes that,

an organizing principle is emerging in several African countries based on the idea
of political accountability and a sharper separation between public and private
interests.... [A]n urban middle class is foroling the basis of a public opinion that
is highly critical of the postcolonial state ... [consisting] of lawyers, teachers,
syndicalists, journalists and private sector operators. ... While there is nothing
[yet] that. unifies these social categories together into a set of stable and cross··
cuttmg associations, they do have common life-experiences in a crisis-ridden
society and economy (1992: 91).

As this quote illustrates, and as touched upon in the "who" section above, institutional
structures favor the participation of some groups over others. The poor are especially
marginalized due to their lack of access to institutional channels that serve their needs and
interests. The vibrancy of the infonnal sector is both an unspoken commentary on the
impenneability and inaccessibility of postcolonial fonnal economic policy institutions, and an
expression of the resilience and capacity of nonfonnal institutional mechanisms to order
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economic pursuits while resisting the arbitrariness of state power (e.g., Chazan 1982 and 1992b,
MacGaffey et ai 1991). An interesting example of how rural people have been successful in
exploiting the policy space made available by the shallow penetration of the state in rural Africa
comes from the natural resources sector. In the Sahel, local village groups have shown
themselves able to regulate access to forest resources more effectively than government forestry
services through the use of traditional governance mechanisms (see Brinkerhoff et al 1992).

4. Extent of participation

How extensive the opportunities for participation in policy refonn are varies along a
number of dimensions. Different types of policies provide vastly disparate points of entry for
various groups. Policies that call for highly technical background analysis, determination of
appropriate policy provisions, and then stroke-of-the-pen implementation offer little scope for
participation beyond a small team of donor and national technocrats in the fmance ministry and
the central bank. These are what van de Walle (1994) calls "price-based policies." At the
opposite extreme are policies whose implementation requires the coordinated action of a wide
array of actors over a long time period. A good example of this kind of policy is privatization
(Bienen and Waterbury 1989). The complexity of the policy process increases almost
exponentially under these circumstances, given the vast scop~ for participation and the inherent
uncertainties that are introduced into the policy cycle. Bienen brings this complexity to life in
his analysis of trade liberalization,

Governments cannot estimate precisely the political impact of economic policies.
Elites frequently hedge their bets, since they know that the consequences of their
actions may be great but they cannot estimate the effects of particular policies.
We have seen this as governments cut subsidies, face opposition, cancel the
subsidy cuts, and then reimpose the subsidy cuts later.... Or governments cut
subsidies but announce wage increases. In trade, they may move from direct
controls to a ph"-sed controlling of foreign exchange, as Kenya did (1990: 723).

As noted in the governance and political economy literatures, the type of political system
influences the extent to which participation is possible, although the evidence linking refonn
success with regime type is equivocal (e.g., Bates and Krueger 1993, Lindenberg and Devarajan
1993, Moore and Scaritt 1990). Authoritarian regimes and imperial bureaucracies can pose
significant barriers to participation by all but the ruling elite despite a policy package that, under
other circumstances, lends itself to popular input. Even in liberalizing political environments,
the institutional weaknesses noted elsewhere constitute barriers to anything beyond relatively
limited involvement in policy matters by civil society. However, as many sources observe, these
barriers are under siege by the increasingly outspoken elements in civil society calling not just
for political democracy, but economic liberalization. In a number of African countries, potential
increases jn the extent of participation in economic policy are probably more likely to be
demand-driven than supply-led, although the direct access of donor agencies to support and
further such increases is mainly, but not exclusively, on the supply side (Landell-Mills 1992).
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5. Degree of empowelment

As the above discussion of voice and exit options for participation in policy reform
shows, how empowered participants are, or perceive themselves to be, influences their behavior
vis a vis particular policies. The African cases where policy-makers and implementors have
mismanaged responses to policy measures and provoked riots in the streets have entered the
folklore of structural adjustment, for example, Zambia (eSIS 1992, Gulhati 1989). These cases
are taken as object Jessons in both the strength of empowered public opinion (on the part of civil
society), and the limits of state power. To focus on popular protest, as the press has done on
occasion, is to overlook the other ways that empowennent relates to economic policy reform.
As Bratton and van de Walle (1992b) found in their study of popular protest and government
responses in fifteen African nations during the late 1980s, popular protest of economic policies
has, in and of itself, been an insignificant catalyst for reform. Only when economic grievances
escalate and expand to the political realm, challenging regime composition or legitimacy, are
governments likely to react with substantive policy reform, and then only following unsuccessful
attempts to co-opt or suppress political expression (see also Monga 1994a).

While visible and vocal outbursts in opposition to specific policy effects may cavse
governments to seek tactical policy adjustments in the short-tenn, long-tenn empowerment of
disenfranchised groups to participate in the policy-making proCt~SS in liberalized systems is
strortgly related to their ability to translate economic demands into political ones. Bates and
Krueger (1993: 455) argue that, "there i~ in fact but a weak relationship between economic
conditions and policy responses ... Lying between economic circumstances and policy reform is
a political process, by which the needs for economic adjlJstment translate into effective political
demands for policy change." One means of achieving this transition for ma~~ginalized actors is
to increase their participation in the mainstream economy (e.g.) IFAA. 1992 and Sethi 1989 on
South Africa). The political economy literature reinforces this point in varitlUs analyses of
interest group politics and how access to decision-makers is beginning to expand beyond being
based exclusively on infonnal, ethnic, and political ties to include economic clout (e.g., Chazan
1982, USAID 1993). Illustrative here is the increased role for private sector operators in policy
dialogue throughout the continent (Orsini 1993, \Yoods 1992). Landell··Mills comments on the
potential strengthening of civil society as a result of a more prosperous private sector, which in
the past had limited "surpluses available to fund associational activities" (1992: 564).

m. DOMINANT THEMES IN THE LITERATURE

As the above overview makes clear, the participation literature is vast and relatively
diverse. This section singles out a set of topical areas that emerge from the literature as
dominant themes and issues. These are grouped into three categories. The frrst looks at the
nature of the African state and its implications for participation in economic policy refonn. the
second focuses on the interaction between international donors and borrower/f\~ipient country
governments. And the third addresses the issue of institutional capacity for reform.
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A. The Political Economy of the African state

As the principal context in whi" h participation occurs, the state plays a major role in
detennining the kinds of contributions that civil society can make to policy refonn and
implementation. This is particularly true for those who ale concerned about the role of
institutional conditions as a precondition for refonn success. This section reviews the major
themes raised in the literature with regard to how the state limits or creates opportunities for
participation in the policy reform process.

1. Participation and the State

A vast body of literature discusses the nature of the .'ltate in sub-Saharan Africa. Chazan
et al' s definition of the state as "a set of associations and agencies" that e;{ercises control over
defined territories and their populations through decision-making structures (executives, parties,
parliaments), decision-enforcing institutions (bureaucracies, parastatal organizations, and security
forces) and decision-mediating hodies (primarily courts, tribunals, and investigatory
commissions) is useful in that it place:) emphasis on the organic functioning of institutions. "The
character of the sta~e in any particular country is detennined by the pattern of organization of
these institutions at specific points in time" (1988: 37). Efforts to identify how variations in the
configuration of institutions have, however, led to much academic hl'irsplitting, examining such
features as the relative weight of military and civilian authority in .h... dca, degrees of adherence
to constitutional regimes, relative willingness of legislators to challenge executive decree, the
saliency of coercive and control mechanisms, etc.

In examining participation, it is important to distinguish among the structures of the state
itself (the aggregate of institutions of power), regimes (the nonTIS, rules principles and mvdes
of interaction between state organs and the populace), and government (the occupants of public
office who are elected, appointed, or who seize control of the state apparatus). Many sources
argue that the most relevant of these elements is 1" gime, whose character is reflected in the
quality of governance and the opportunities for participation in political processes through fonnal
and informal channels.

Gulhati (1990b: 1147) points out that for many years the analytical framework of welfare
economics and development economics failed to appreciate problems of economic policy
performance because of their inappropriate vision of the state as "monolithic," "a guardian of
the long-term int~rest of society," and the belief that the state "had an unambiguous preference
function which coincided with that of society. II The failure to distinguish between the personal
objectives of civil servants and politicians, bureaucratic imperatives of government ministries,
and aggregate social preference functions effectively distorted the understanding by donors and
academics alike of problems of policy failure in Mrica. An additional failing of these
approaches was an inability to fully incorporate informal chcumels of participation into an
appreciation of how the African state functions.
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Following independence, the majority of African states began a rapid process of
transmutation, in which the Western-style institutions implanted by colonial authorities were
discarded by leaders who sought to consolidate economic and political power. While the outlaw
behavior of military regimes has become a cliche of the post-independence syndrome, less visible
is the role of foreign donors, whose policies of rapid industrialization and import-substitution
were based on the flawed assumption that only the state could muster adequate capital and
expertise for rapid economic development (Toye 1991, Kulibaba 1993a). Hyden (1992)
characterizes regimes along a continuum ranging between II statist II , where the state serves as the
primary mechanism for resource allocation, and II libertarian, to which are market-based and in
which citizens are autonomous a(;tors. Ar.corcting to Hyden's model, after independence the
majority of African states proceeded to slide toward the statist pole, with constitutional regimes
abandoned once the need for compromise was surpassed. The African state that emerged, with
few exceptions and many variations, was one in which pluralism was suppressed and political
choice was limited.

Gordon and Lancaster note how the drift toward statist government, and the reasons
behind the ultimate unraveling 0: the statist framework, came in the fonn of a political compact,
in which certain freedoms were traded off against the promise of development:

These regimes promised effective economic perfonnance and rising living
standards through state-directed development and through heavy regulation of the
private sector. In return, they claimed the right to maintain a centrnlized and
authoritarian system of governance. With very few exceptions, African states
have failed as promoters of development. This failure served to substantially
weaken their claims to political legitimacy, especially among urban middle classes
who have fonned the core constituency for refonn efforts all over Africa (1993:
135).

2. Patronage Politics and Informal Participation in the State

The critical need to distinguish between state, regime and government is illustrated by
Chazan (1982), who provides insight into one effect that the consolidation of power in the
African state had on political thoug:·t as well as civic life during the years following
independence. As regimes actively sought to suppress real or imagined opposition, they
attempted at the same time to develop political machines to manipulate or curb the expression
of popular opinion. Chazan argues '(hat, IIby the mid-1970s the process of departicipation was
considered to be so complete that the relationship between participation and political
development was viewed as being in need of drastic reassessment" (1982: 171). The ffel-::uency
and rhythm of autocratic recidivism during this period was so intense that Huntington (19 ':>8) in
the West, and a growing number of African thinkers contended that the development of
institutional capacity must be a prerequisite to participation in the process of political
development. The rapid collapse of African democracy could be attributed to the fragility of
institutions in those new states.
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Departicipation, as defined in the 1970s, was the sclerotic narrowing of the channels for
participation in fonnal political processes, and voluntary withdrawal from channels for
participation erected by party-state regimes as a mea~s of creating the illusion of populist
government. The flaws in this hypothesis are numerous, however. Limiting the defInition of
participation to voting and other aspects of the democratic process was excessively narrow, and
overlooked other modes and structures of participation below or beyond the level of national
politics.

TIle suppression of political diversity in the paradigmatic African state of the 1970s and
1980s Vias endemic. The fate of dismantled and suppressed political parties is often neglected,
yet the literature suggests that this may be a key to unde~'standing the dynamic character of
political participation in institut':onally adverse conditions. When the statist regimes ()f the post
independence era emerged, the fonnal political parties that challenged them were, in most
instances, relatively young and institutionally ill-prepared to mount adequate defenses against
autocratic government. Their response, as suggested by Chazan (1982) and others (Linz 1978,
Manor 1991) was to dissolve into their constituent parts (voluntary and ascr,ptive associations).
As sociopolitically legitimate interests in the paradigmatic state, these groups were left with a
limited voice, but a voice nonetheless.

As numerous authors point out, the single-party statist regimes of the post-independence
period were careful to distribute power and privilege using "ethnic arithmetic": ensuring that
representatives of key ascriptive and other interests were built into the power structure.
However, the rules of engagement in such regimes relied more on instruments of personal power
than on the simple representation. As Hyden notes, such regimes encouraged "clientelist
relations that...generate trust on a dyadic (two-person) basis but that discourage the growth of
new fonns of trust and reciprocity that transcend such rudimentary and narrow relations" (1992:
23-24). The :::ole advantage of such personalization of power was to create strong personal
loyalty among political actors, while its principal cost was to necessitate the politics of
patronage. Policy-making in this context, however, "lacks the logic and empirical content that
typically characterizes such an activity in other contexts" and leads to the creation of
"governance structures that are largely informal and subject to arbitrary change" (Hyden 1992:
23). As Klitgaard (1986) argues in a study of elit'r;<· and meritocracy in developing nations,
where meritocracy is replaced by c1ientelisrn t o~je.".f v':~~. in administration or policy-making is
a practical improbability. .

As informal or sanctioned interests, the associational remnants of the pre-autocratic state
are able to influence specific policy decisions by pt:.\titioning "their" representatives in
government and parastatal institutions for specillc policy responses or service provisions or, in
cases where they believed their interests to be poorly represented, lobbying those whom they
trusted to have "theb"" representatives replaced. In extreme instances, people also resort to more
radical actions, taking to the streets to protest inadequate consideration of their communal needs.

Bakary points out that while the presence in government of political entrepreneurs is of
considerable use in helping to "buy ethnic peace", this tendency is nonetheless "anti-democratic"
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and opportunistic. Over time, the accumulate-d inflation of demand for state provision of
education, health services, employment and other primary needs in such as system prove to be
both politically and economically costly. "Economic inefficiency naturaUy results from the
attempt to match the politics of distribution with the continuous sophistication of 'ethnic
aritlunetic' in order to avoid divisive tendencies" (1993: 68).

A second realm of infonnal participation that emerged following independence has been
referred to ClS "black market government", parallel structures of persuasion and influence that
guide economic policy, but which are neither publicly acknowledged nor fonnally sanctioned.
Studies by Ziegler (1978), Pea., (1983), Smith, Combeaud and Moutout (1990) and Smith and

Glaser (1992) focus on the Influence of private interests on policymakers, noting how the
patterns of interlocking mutual interests create policy distortions that fav':':':-i elite personai and
commercial interests.

3. Regimes and Reform Success

The re-emergence of the democratic impulse in Africa has given rise to considerable
optimism among those who presume that the virtues of democracy will create new opportunities
for successful policy refonn. "Political refonn advocates tend to see democratization as a
precondition for economic liberalization and sustained growth. They are persuaded that the
authoritarian, patrimonial state has been anti-developmental and cannot be otherwise. The
failure of such regimes to achieve economic development is what has led to public demands for
political liberalization" (USAID 1993: 5). However, political scientists and others fmd that the
relationship between regime type and success in economic refonn is not so clearcut. Early
experience with stabilization and adjustment led to what became the conventional wisdom that
implementing refonns called for authoritarian regimes that could cope with the political and
populist unrest that accompanied removal of subsidies an:' other drastic measures. With the
advent of political liberalization, this "wisdom" was increasingly questioned (Haggard and
Kaufman 1989).

A number of multi-country studies have investigated this link (see, for example, chapters
in Haggard and Kaufman 1992, Greenaway and Morrissey 1993, Lindenberg and Devarajan
1993, Sirowy and Inkeles 1990). The synthesis chapter by the editors of one of the most recent
of these analyses, an eleven country study, sums up the fmdings:

We found little evidence for a relationship between economic refonn and political
authoritarianism. Nor have others who have also conducted comparative case
studies. More important stilL the systematic analysis of large-scale data sets has
failed to find significant differences between democratic and authoritarian
governments in tenns of their ability to engage in policy refonn ...Fairly precise
differences in the rules for political competition appear to make big differences
in the behavior of politicians. As a consequence, large differences emerge in the
choices of political elites operating within democratic political systems. As a
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result, differences between authoritarian and democratic systems appear relatively
insignificant.. (Bates and Krueger 1993: 459).

B. The Political Economy of Donor Participation in Reform

The literature stresses the prime role played by international donors in the refonn process
in Africa. This section reviews the major themes raised in relation to donor participation, and
how the poll;y process is influenced. It addresses issues of the structures and processes of
donor-country interactions, including differences between multilateral and bilateral donors, and
the use of conditionality.

1. Structure of donor-recipient interaction

Vie\Vs of donor participation in reform efforts have evolved during the past decade, as
structural adjustment efforts and experiments in policy-based assistance have been tested in
numerous settings around the world. The earlier literature focu1;es largely on the role of donors
in the technical processes of policy analysis and the fonnulation of refonn efforts. The iDsues
and debates that dominate the literature of the 1980s concentrate on the efficacy of policy refonn
prescriptives and encompassed a range of observations: that market liberalization must be a
precondition for economic growth in Africa (World Bank 1981, 1985); that, however necessary
systemic changes might be, structural adjustment and policy-based lending were theoretically
unproven (Cassen 1986, Zulu a.nd Nsouli 1985); that linkages between policy targets and
conditionality were bound to be arbitrary and inadequately enforceable (Williamson 1983). An
additional, and extensive, body of the literature targets how donors might best enhance the
environment for the management of refonn efforts.

Political economists po~nt out that a principal failing in donor efforts to promote
economic policy reform has been a flawed perception of the reform process itself; that the
technical approach of international financial institutions, principally the IMF and the World
Bank, views the policy process as being mechanical, rather than political or linear, rather than
interactive (Bates and Krueger 1993, Grindle and Thomas 1991, Klitgaard 1991, Kulibaba and
Rielly 1993). The economic validity of refonn prescriptions, they argue, is merely one virtue
that donors bring to bear on an otherwise comprehensive process that requires consensus
building, negotiation, compromise and contingency planning.

The structure of donor participation in the reform process is, of course, limited in the
first instance by the institutional mechanisms through which assistance is provided (multilateral
organizations or bilateral agencies), the rules governing those agencies, and the array of
instruments available to donors to promote and support economic reform efforts (the "alphabet
soup" of ESAFs, SALs, SECALs, TALs, NPA, and so on). Clear distinctions can be drawn
on the basis of institutional character: the ll\1F and the multilateral development banks are
membership institutions, in which sovereign members hold an equity interest. Their charters
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mandate institutional interactions with national government entities in negotiating lending
agreements. These institutions are also characterized by the high degree of ostensible insularity
between institutional policy-making and technical decision-making with regard to individual
country requests for assistance. Hence, while they are well-suited to respond to the technical
requirements of policy analysis and fornmlation, they are operationally restricted in the most
sensitive area of the refornl process: political risk management by regimes and implementing
agents.

Bilateral donor organizations are, of course, somewhat different. Although they operate,
for the most part, on a government to government basis, requiring at a minimum the approbation
by recipient-country governments for any lending or grant-making agreement, their reach can
be significantly greater. Because they are ag(mts of government, their agendas cannot help but
reflect the political trends and pressures "ba,ck home" as well as in the choice of nations in
which they operate. Political pressures are also reflected in their technical emphasis and the
"spread ll of activities across various sectors; the earnlarking of funds for specific regions and
types of activities, and the linkage of aid to poUtical or commercial objectives (Berg and Gordon
1989, Jepma 1991). In cases where structulral ties remain strong between fonner colonial
powers and recipient countries, this is likely to be reflected in such domains as trade or
monetary and exchange rate policies (Berg and Berlin 1993, Dowe 1993). Bilateral donor
interest in promoting economic reform may, in such cases, be driven as much by domestic
considerations as by technical assessments of the benefits of reform to the recipient (Chafer
1992, Medard 1993).

One particular advantage enjoyed by bilateral agencies is their ability to broaden
participation in reform by working directly with stakeholders through policy dialogue. In what
might be appropriately labeHed II microadjustment ll

, such bilaterally··funded efforts can target
narrowly-defined elements of reform, incorporating government as well as private sector
interests in the design and implementation of policy change (~ee Vondal 1989). Commenting
positively on A.I.D. 's efforts to increa"e consultation in the design and implementation of sector
reforms, Atherton et al conclude that, II many of the innovative and successful strategies currently
employed to encourage participation a,re the result of having experienced and dedicated USAID
personnel in the field and working closely with local individuals and groups II (1992: 28).
Particular examples include USAID-funded programs to eliminate fertilizer subsidies in Malawi
(Kulibaba 1993b)' and Cameroon (Rielly 1993a), and to liberalize grain marketing in Mali
(Ouedraogo and Adoum 1993). Although multilateral donors have the same technical
institutional capacity, their lack of a permanent on-the-ground presence combined with an
emphasis on macro-level policy has limited the set of participants they are easily able to include
in policy dialogue.

2. Processes of reform initiation and negotiation

The first task that donors face when they begin working with governments is that of
building consensus on the diagnosis of the problem at hand and, second. in identifying one or
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several policy solutions that are acceptable to all parties concerned. Typically this process
begins with technicai assistance missions in which local officials or technicians may be active
participants, or me.rely serve as infornlants.

Case studies of reform experiences in the early 1980s portray vividly the skepticism of
donors with regard to the technical capacity as well as the political integrity of borrower country
policy staff, and are rife with examples of IMF and World Bank technical missions challenging
the reliability of national data, and choosing to override the conclusions of African policy
analysts. (Toye 1991, Harrigan 1991, Mosley et al 1991, Herbst 1993). It is difficult to
discount concerns about the technical capacity of African ministry staff during the first years
of the adjustment era. It is equally important, however, to recognize the demoralizing effect that
such marginalization of technocrats had in some instances and how this may have ultimately
contributed to bureaucratic reticence during the subsequent implementation of reforms.

A perennial problem in the initiation phase of refonn has been the difference of views
between donors and recipient governments on the underlying problems of African economies.
Although these differences are often reduced to Western critiques of the role of the state in the
economy, Grindle (1991) argues that the neoclassical economic theory that infonns adjustment
oriented policy prescription is based on an inherent overestimation of the extent to which self
interest governs the behavior of policy-makers and technocrats. Not only does this perspective
overlook the ongoing processes of political participation in developing countries, but it also
introduces a bias of suspicion and distrust that can create obstacles to genuine collaboration
between African regime') and donor institutions. The growing roster of regimes that are engaged
in political and economic liberalization suggests that a more benevolent and enlightened view of
political dynamics is called for in donor-recipient interactions.

For African regimes, policy-based grants and loans are a mixed blessing (e.g., Winter
1984). They provide access to quick-disbursing fmance to meet emergency expenditures, but
also engage leaders in a process where they may be obliged to dismantle the very political and
economic instruments from which they have derived power. Case studies cited throughout this
document suggest, that in agreeing to the conditions tied to policy-based assistance, political
leaders not only fear the worst, but enact elaborate strategies for non-compliance (Kulibaba and
Rielly 1993).

If it is true that the negotiators of reform may have substantially different perceptions of
the problem to be solved, so too do they have substantially different agendas. For donors, the
mechanistic prescriptions of adjustment are ostensibly apolitical. Yet if those prescriptions are
implemented, they are certain to have political outcomes (Cohen et al 1985). This technical
orientation, accompanied by the avowedly apolitical nature of rcfonn prescription, often leaves
donors without explicit strategies for dealing with the political reservRtions of African leaders.
The problem of conflicting views and agendas can be further compounded by the absence from
the negotiating table of key stakeholder groups whose compliance with or opposition to reform
is ultimately critical (Brown 1987, Brinkerhoff and Morgan 1989, Crosby 1992b).
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While donor conditionality can be used to induce government to initiate policy change,
it is not an effective tool for either enforcing compliance with refonns or for sustaining refonn
(Berg 1991, White 1990c, see also Hennann 1986). Characteristically, conditions attached to
policy-based financial transfers are seen as a way to lower resistance to change by allowing the
recipient greater financial maneuverability during the period of policy transition. Conditionality
is often the subject of heated debate during pre-refonn negotiations. However, political
opposition, and a government's willingness or lack of willingness to override it, becomes more
likely to emerge at the implementation stage. The failure of a recipient government to live up
to its commitments is possible because political leaders are well aware of donors' and lenders'
reticence toward any action which might jeopardize the refonn effort by disrupting disbursement
schedules. A lender's dilemma is further enhanced when the possibility arises that invoking
conditionality sanctions will endanger prospects of recovering the loan.

A second pitfall of conditionality meriting attention is the risk of conflicts among the
various conditions negotiated. Most African countries have multiple policy-based grant and
lending agreements, each with its own set of conditionalities. This situation can create
contradiction and conflict between competing poFcy agendas. This phenomenon results not
merely from confusion or inadequate communications between donors and recipient
governments, but often from poor internal coordination in donor agencies. Harrigan (1991) cites
an example from Malawi that is the stuff of which legends are made, where a WOJ;ld Bank team
negotiating the country's third structural adjustment loan attempted to remove a fertilizer subsidy
for small fanners which was fundamental to the success of the National Rural Development
Programme, which the Bank's own project division was itself financing.

Surprisingly, the reasons offered by governments seeking to delay adherence to
conditionality sound participation-related themes: the need for negotiation or consultation with
stakeholders; election calendars or democratization timetables; responsiveness to public concerns
and insecurity; the need to train bureaucrats and other government agents, or the need to educate
the public about refonn mtionale (Kulibaba and Rielly 1993). Although such reasoning is often
legitimate, it is also sometimes little more than game playing (B'erg 1991).

c. Institutional capacity for participation in policy reform

A theme stressed throughout the literature is the need for sufticient capacity on the part
of the institutions involved ill the policy process in order for participation to take place.
Capacity to participate in refonn is linked to: a) quality of leadership, b) capacity of the
government bureaucracy, and c) the nature of the interaction among leaders, bureaucrats, and
external actors (Gulhati 1988). This section highlights several key issues emphasized in the
literature.
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1. Leadership

The features and characteristics of national political leadership have a significant
influence on the patterns of participation in economic policy-making and implementation. In
Africa, where systems governed by personal rule are more commonplace than other regions,
leaders take on a particular importance. The absence of institutionalized checks and balances
in the postcolonial state allows the African leader to control closely who has access to resources
and decision-making (Adamolekun 1988). The chosen few that benefit from the patron-client
relationship pattem are presented opportunities for active participation, while those excluded
withdraw from fonnal politics, and/or from the economy (witness the rise of the infonnal
sector). African analysts also recognize the need to modify the leadership framework for policy
refoon, as the contributions in Obasanjo and d'Orville (1991) demonstrate.

As noted above, however, in many African countries the power of the political leadership
as patron is in fact circumscribed by the need for support from key clients so as to remain in
power. A critical lesson from efforts to implement refornl in Zambia, for example, is that
policies hannful to the urban population, the major client group for many African leaders, are
difficult to pursue (see Hawkins 1991).

The role of national leaders stands out in several country cases of economic policy
refoon; for example, Rawlings' remarkable achievements in Ghana's economic recovery (Chazan
1992a, Jeffries 1991) turned a radical, Libyan-style revolutionary regime into one of the few
success stories of adjustment in Africa. Malawi's President Banda and the Ivory Coast's
Houphouet-Boigny, on the other hand, held off deep institutional refoon while preserving pro
business approaches to development (Harrigan 1991, Pryor 1990, Widner 1993). Tanzania's
Nyerere's commitment to African socialism, coupled with his personal charisma, created an
ideological atmosphere that stifled progress toward market reforms, which only became possible
upon his retirement from power (Biennan 1988, Campbell 1992, Kiondo 1989). The
transitional military junta that overthrew Mali's President Traore in 199J. not only sustained the
impetus of ongoing economic reforms, but set out to systematically liberalize political institutions
as well (Ouedraogo and Adoum 1993). Gulhati, in his review of policy-making in Africa,
concludes that, "there is no doubt that a ruler can make a decisive difference in determining the
climate for economic reform" (1990b: 1157). Bratton and van de Walle note the differences in
the style, commitments, and skills of African political leaders in overseeing refonn, but they
conclude that, "resource availability tends to determine whether leaders can successfully pursue
a chosen survival strategy" (1992: 47).

As the "who" section above (II.B) details, national leaders are not the major actors in the
day-to-day implementation of economic policy. Structural adjustment programs typically allocate
lead implementation responsibility to a senior technocrat (or a team of technocrats) in the
ministry of finance, planning, trade and industry, and/or the central bank. Sectoral adjustment
programs would include the relevant sectoral ministry. Ideally, this person has a technical
understanding of the policy area, good connections within the government bureaucracy and
among critical constituencies (without being captured by them), and a commitment to the policy
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objectives (see Leonard 1991). Particularly in the highly personalized administrative systems
in Africa, the presence of a "policy champion" has proven instrumental to seeing the economic
reform process through to achieve results.

Policy champions, those technocrats who can organize constituencies for their ideas both
in government and among interest groups in the society at large have often been essential in
convincing political leaders and interest groups to back reform, or brokering cooperation
between them. In so doing, they may seek to limit both bureaucratic barriers to implementation
and mitigate outcry from parts of the citizenry negatively affected. In some instances, they may
perform an educational function by mobHizing natural clienteles-- people whose interests are
favorably affected by reform but who are initially unaware of the anticipated benefits of reform-
and recruiting them as partisans for progress. The combination of political management skills,
bureaucratic access, and technical training enabled these leaders to stem opposition among the
political elite and influence policy change at the level of the presidency.

Policy champions often are willing to take positions that go against the interests of their
own socio-economic class backgrounds. In Madagascar, for example, the Special Economic
Adviser to the President used compelling technical arguments to promote politically difficult rice
marketing reforms, even though reform meant the end Df a system of privileges benefitting the
political elite of the country, of which he was a member (Rielly 1993). In Ghana, President
Rawlings' recruitment of, and continued support for, a select team of policy champions lent
credibility and integrity to the nation's economic adjustment program and enhanced, over time,
the quality of the country's collaboration with donors (Herbst 1993, Rothchild 1991).

In any country, however, such superstar participants in the policy process are in short
supply. Donors sometimes end up competing for the same pool of committed, technocratic
talent to fulfill the policy champion role. In addition, an all-too-frequent outcome is that the
champions leave their government jobs to take staff positions in the donor agency funding the
reform program.

2. Capacity of the government bureaucracy

Policy champions and other public sector actors in the reform process operate within a
government bureaucratic system that, in the near unanimous view of the literature, suffers from
acute capacity weaknesses. Numerous sources paint a dismal picture of the inability of African
public bureaucracies to deliver even the most basic services, and of civil servants' tendency to
extract rents and/or take second jobs as salaries slip below subsistence levels (e.g., Balogun and
Mutahaba 1989, Wunsch and Glowu 1990). Mutahaba et al single out four factors as mainly
responsible for the administrative inefficiencies of the African public sector:

inappropriateness and inefficaciousness of the organization systems for managing
the public services; low competence levels on the part of public service personnel;
inadequate compensation packages; and the failure to use appropriate technolog
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ies and management techniques in running the services (1993: 79).

Ironically, IMF stabilization measures often call for reductions in the civil service at the
same time that ambitious structural adjustment programs impose new challenges on the public
sector, particularly in the financial sector (tax administration, budgeting, etc.). Lamb (1987)
makes two important points here: a) for the majority of African countries, policy institutions
are very weak and the pool of skilled and experienced human resources is small, and b)
implementation responsibility often falls to agencies whose institutional interests run counter to
the policies the reforms seek to put in place. These observations highlight the difficulty that can
arise in separating capacity from commitment problems. Not all delays are caused solely by
inability to cope with the administrative or technical requirements of the policy process, fllthough
those can be daunting. As Waterbury notes, "Over the long t~rm, winning the cooperation of
public sector managers for the reform process will be crucial" (1989: 44).

Compounding the capacity problem is the fact that the number of participants in the
economic policy refonn process is large. Thus, the level of capacity of each member of the
network of agencies with a role to play in analysis, design, implementation, and M&E becomes
important. Because of the interlinked nature of long-tenn reform measures, and the increasingly
recognized importance of sequencing, there is a risk that reform progress will be limited by the
capacity of the policy management network's weo'.kest member(s). This situation can provoke
a "snowball effect" of delays, where one missed deadline leads to a cascade of postponements,
deferrals, and suspensions. In the pressured environment of adjustment, the response of donors
and recipient governments is often to devise makeshift interim modifications, and accept pro
forma compliance with targets and conditions in order to keep tranche disbursements on track.
Berg's in-depth study of Senegal illustrates the negative consequences of these dynamics for
intended policy outcomes (1990).

3. Interaction among leaders, bureaucrats, and external actor'S

The tra(F~ional dynamics of the policy process in Africa reduce the opportunities and
possibilities for participation by external actors. "Little effort is made to build up a genuine
consensus among the parties inside and outside government affected by a policy change. There
is very little public debate and very little consultation. Decisions are made on a piece-meal basis
and there is little awareness of the logical linkages among them" (Gulhati 1990b: 1154). These
dynamics create special problems for participatory approaches to policy refonn. In most African
countries, policy-making is confined to a narrow circle of elites (Gulhati 1990b, Healey and
Robinson 1992). Increasing access to policy debates raises the possibility of more numerous and
potentially conflicting demands being placed on o'Xision-makers and administrative systems, and
increases the risk of alienating supporters. II' ~reasing information flows and transparency can
reveal the points of corruption where government resources are diverted through patronage to
supporters and/or used to extract rents, thus calling into question the legitimacy and probity of
the regime (van de Walle 1994). These factors contribute to creating disincentives for
participatory policy refonn processes.
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In many African countries~ however, ruling elites have to some extent been overtaken
by events; the popular clamor for political liberalization has pushed governments to be more
responsive in order to avoid unrest, or at the extremes, a fall from power (Bratton and van de
Walle 1992). Thus the nature of the interaction between public policy management institutions
and external actors is changing in the African countries where democratizing forces are at work.
As a function of these changes, another theme relating to institutional capacity that emerges
strongly from the literature is the issue of the capacity of civil institutions to participate in the
policy process. This concern deals with the demand side of participation in the policy process,
which is the complement to the supply side relating to government institutional capacity to cope
with participation by external actors. As discussed above in the "who" section, a great deal of
attention is focused on the capacity of NGOs to aggregare interests effectively and communicate
both outward to constituent mer 'bers and upward to politicians and policy-makers (Bratton 1989b
and 1990, Chazan 1982).

The institutional strengths and weaknesses of the African media are also critical factors,
given the centrality of the content and control of infonnation flows to interactions among
national leaders, the state, and citizens. As Zaffiro observes in his institutional analysis of the
media in Botswana, "to study the press and broadcasting [in contemporary Africa] is to
unavoidably and deeply enter the realm of political and social policy analysis" (1993: 7). West
and Fair echo this perspective in pointing out that, "political decisions made by African
governments have precluded decentralization or democratization of mass media forms such as
newspaper or radio" (1993: 98).

IV. KEY FINDINGS AND CONCLUSIONS

This final section presents our major findings and conclusions, synthesized from the
literature reviewed. The section concludes with the identification of areas of continuing debate
and issues calling for further analysis and research.

A. Links between participation and successful policy reform

• Even in a democratic society, there are preserves of governance and policy-making that
are justifiably limited to a small, insulated core of participants because of their
requirements for technical rigor (monetary and foreign exchange policy), impartiality
(judicial decision-making), or their srositive nature (national defense). Nonetheless, no
area of governance or policy-making should be off limits to public debate or
accountability. Such accountability can be participative in nature, coming in the form
of legislative debate or appropriations, juridical oversight, and constitutional safeguards
on the abuse of power.

• There is no easily identifiable fonn of government or regime-t~pe that is most conducive
to optimal refonn success (Bates and Krueger 1993). Effective adjustment policies have
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been imp~emented by quasi-authoritarian regimes (see Rothchild 1991 on Ghana),
clientelist party-state regimes (see Ouedraogo and Adoum 1993 on Mali) and emerging
democracies (see Levine and Stathacos 1993 on Zambia). The key to successful refonn
is, instead, the ability of government and civic associations to forge consensus, overcome
opposition, and negotiate refonn sequencing that softens negative impacts for the most
vulnerable or politically-volatile populations.

• The experience of structural adjustment programming in Mrica clearly demonstrates that
economic refonn is not a mechanistic process and cannot .,imply be implemented by fiat.
Instead, reform is an interactive process, requiring negotiation, modification of views,
compromise, concessions and management of risks. Even stroke-of-the-pen refunns
require a process of public education and political marketing, particularly with regard to
those most likely to be affected by reform outcomes.

• To the extent that it is feasible, principal stakeholders in refonn outcomes should be
consulted for their views (including variations on proposed reforms), incorporated into
strategies for compensation and sequencing, and infiJnned about the anticipated outcomes
of successful refonn. As demonstrated by a number of bilateral refonn initiatives (e.g. 7

USAID fertilizer marketing reform in Cameroon and regional livestock marketing refonn
in Mali, Cote d'Ivoire and Burkina Faso) , donors can become involved as "honest
brokers" for reform and initiate negotiation and strategy development among
policymakers, government agencies and the private sector. Donors can also support the
use of local universities and research centers to conduct impact surveys, opinion polls,
and focus groups to collect data on the views of various stakeholders; not all consultation
can or should be face-to-face. These kinds of indirect participation in the policy process
increase the feasibility of involving larger numbers of stakeholders' views on policies and
their outcomes.

• Donors may be optimistic that the harsh lessons learned about the difficulties of structural
adjustment reforms in the 1980s will yield progress over the short term. If the impulse
toward reform has taken longer than hoped to become an impetus toward reform, the
sustained process of public education, capacity-building and negotiation undertaken over
the past decad; has transfonned Africa in numerous ways. Refonn is no longer the bitter
pill of foreign manufacture that it once was. In many countries it has become an
aspiration for which regimes will be held accountable by increasingly activist citizens.

B. Conditions facilitating participation in policy reform

• As African nations undertake liberalization, the proponents of increased participation in
government and policy-making sometimes tend to equate populism and participation.
These are not, of course, synonymous. A sociopolitical environment that preserves
freedom of expression, provides opportunities for public debate and the articulation of
divergent interests, that is governed by the rule of law, imposes restrnint on political
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authority and is accountable to its citizenry is participative. Policymaking by referendum
is, in other than exceptional circumstances, not merely populist, but untenable for
institutions so complex as national governments. As Sandbrook points out in his
discussion of socialist regimes, "The survival of democratic tendencies...depends on the
central leadership's commitment to mass participation; however, even a dedicated
leadership will judge the slow process of genuine participation an unendurable hindrance
to its dealing effectively with urgent problems. Unchecked, the party/state apparatus will
decline into authoritarianism and inefficiency" (1993: 118).

• A society rich in horizontal associations--voluntary groupings organized around common
cultural, gender, social, or economic interests that promote norms of cooperation--is
likely to provide numerous avenues for participation and opportunities for the effective
articulation of stakeholder interests (Chazan 1982). The contributions of social capital
to the development of nonns of governance, institutional performance, and the value of
economically productive behaviors should not be underestimated (Chadick 1992). If
effectively invested, social capital can contribute to long term economic and sociopolitical
development.

• The involvement of well-trained, disciplined technocrats capable of independent
judgement is an asset in any refonn situation. Their presence enriches the planning
process, improves the quality of cooperation with donors, and grounds the planning
process in local realities. When technocrats are constrained by institutional weakness and
inadequate role definition, or when they are marginalized by donors or political
leadership, the viability of reform initiatives is likely to be undennined (e ,g., Grindle and
Thomas 1991).

• When policy-based grants or loans are driven by donor conditionality, reasonable
political and economic misgivings of African leaders and technocrats may be forced
underground. Opposition to reform is often not expressed during the design phase, both
out of fear that challenging a reform prescription will result in delayed disbursement of
funding assistance and out of uncertainty about the political costs of refonn. Opposition
is, hence, most likely to resurface at the implementation stage, often in the fonn of
reticence, delay, partial implementation, or even abandonment of the reform initiative
when the "disbursement dilemma" weakens donor resolve. For this reason it is essential
that donors broaden the topical field of reform negotiations to explicitly indude such
issues as concerns about political risk and negative sociopolitical eventualities of the
refonn process (see Johnson and Wasty 1993).

c. Techniques for promoting participation in policy reform

• Better political and institutional analysis needs to be undertaken to anticipate policy
blockages and problem areas. This is a unifonn conclusion in A.I.D. IS African policy
refonn program impact evaluations (see summary volume, Lieberson 1991), and also in
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the World Bank study of country ownership of reform programs (Johnson and Wasty
1993). Such analysis should be an ongoing part of policy implementation as well as
input to policy design. Further, African policy managers need to be central participants
in these analytic actions, not simply external donor teams (e.g., Mutahaba and Balogun
1992).

• A collaborative design process that includes implementors and effectively integrates
implementation considerations into the structuring of policy content builds participation
and increases the probability of sustainability (e.g., Robinson 1990, White 1990a and
1990b, Bhatnagar and Williams 1992). Collaborative design helps to foster consensus
as well as increases technical efficiency. This is linked to political and institutional
analysis in that the results of analysis will help to identify key progressives and decision
making elites whose participation is essential to framing a consensus. In addition to top
ministry officials, it is crucial to involve technical officers from the relevant ministries
(e.g, Vondal 1989).

• The technical content of policy refonn packages can be redesigned in many cases to
increase opportunities for participation at various levels. A good example is reforms that
decentralize financial/fiscal resources: regional/local block grants, revenue-sharing
mechanisms, development foundations, etc. For instance, AJ.D. 's edIJ:cation sector
program in Mali provides matching grantS to local parents' associations to increase their
capacity to participate in school management and discussion of educational policy
(Gordon 1991, see also Fass 1992). Another example is the design of the monitoring
component of the package, where universities, research centers, and/or local NGOs can
be built in as participants in data collection on reform stakeholders' perspectives on
policies and impacts using techniques such as participatory rural appraisal, focus groups,
and so on (see Kumar 1993).

• Continued attention needs to be given to the importance of institutional capacity-building
as a complement to reform packages, recognizing the long-term nature of institutional
development (e.g, Hyden 1990, Nunberg 1990, World Bank 1991). Donors have been
prone to the quick fix of putting all their policy "eggs" in the "basket" of a policy
champion and relying on that person's ability to persevere with reform. But no policy
champion can singleh~ndedly overcome ingrained institutional weaknesses (see
Brinkerhoff 1991). Given the range of actors whose participation is key to policy
refomI, the appropriate targets of capacity-building are not just public agencies, but
include NGOs, private sector groups, poJitical parties, and the mOOll.

• Far from being a single event, policy reform is an ongoing interactive process rife with
uncertainty, and so is participadon. Over time, as different groups take positions in
favor of or opposing policy measures, these stances become new realities that policy
managers need to take into account during implementation. The potential for derailing
of refonus over a multi-year timeframe is great, particularly since the bulk of the refonns
threaten the economic interests of powerful stakeholders. A strategic blend of
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participation to cajole and co-opt key players, plus on occasion means to restric:t the
participation of opponents, is called fo·- (e.g., Hawkins 1991). There is a need to plan
for political contingencies, while safeguarding the integrity of the reform process.
Participation is not cost-free, and more participation should not be the automatic solution
for successful policy refonns. This dynamic uncertainty has implications for both
African governments managing the reform process and the donors. It calls for greater
degrees of flexibility and openness to "mid-course" corrections in policy implementation,
and less reliance upon identifying targets at the start aJ!G building those ~n as fIXed
disbursement triggers (e. g., Fessenden 1992, Hermann 1985).

E. Ongoing debates and research gaps

• One of the defining features of African policy implementing agencies is their
vulnerability to special interests and rent-seekers. In response, sume analysts suggest that
policy-makers and implementors need to be insulated from excessive participation by
such groups. However, state implementing agents are themselves a centrnl special
interest group, and one that historically has been predominant and predatory. The
governance perspective is that increased transparency and accountability will improve
effectiveness and responsiveness. But, for example, Sandbrook warns that," ... liberal
democracy is no panacea for mismanagement and politically generated inefficiencies"
(1993: 117). Thus, one debate revolves around whether the policy reform process
operates more effectively when policy implementors are insulated from political forces
or when they are subject to some type of "sunshine" mechanism. Ongoing work in the
governance analytic stream should help to clarify this issue.

• Another debate, incorporating a range of issues, tums on the relationship between
political liberalization and economic policy reform. Given the equivocal evidence that
any particular regime type is optimally equipped to implement reforms, the literature
does not reach any unified conclusions, Political liberalization and the restoration of
pluralism to African governments, however desirab~e, will neither eradicate the influence
of corruption awl self-interested reginles nor ensure the harmonious interplay of
competitive interests. "Multiparty politics in Africa is ... unlikely to eliminate the
clientelistic basis of unproductive resource allocations and poor public management.
However, combined economic and political liberalization may at least restrict the scope
of clientelistic criteria while maintaining political stability II (Sandbrook 1993: 118).

• Research is unlikely to provide any recipes for the most appropriate balance between
political and economic reform over the short term. The need to optimize the
contributions of scarce donor resources mandates improvements in governance and
accountability on th~ part of recipient nations. At the same time, however, donors
should remain receptive to and supportive of well-intended efforts by African leaders to
reconfigure political and economic institutions in response to African realities. While the
political failures of Africa's recent past give donors justifiable cause for skepticism, we
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would do well to keep in mind Ayittey's argument that "Africa can only be developed
by building upon its existing institutions" (Ayittey 1991: xliv). Nonetheless, there is a
place for the donors to keep pushing African governments to recognize the wealth of
existing indigenous institutional capital and to formalize pelicy space t'J facilitate its use.

• Many qtkAions remain regarding how civil society can most usefully integrate into the
policy process. However, the literature on African society and government makes clear
the compelling need for public policy-making institutions that are more inclusive in their
interests and representational in their operation. Donors cannot command participation.
They can though, contribute much to the creation of an environment favorable to the
development of civil society: promoting cooperative agencies and institutions, supporting
an expanded flow of economic information, assisting institutional reforms that safeguard
the scarce capital of private actors and facilitate its flow through markets, and providing
assistance that enables institutk·ns to i'TIprcve their capacity for control and
accountability.

• Much of the political economy literature is driven by assumptions regarding the primacy
of politics over economics, and of the detenninism of self-interest over autonomy and
individual discretion (Grindle 1991, Liddle 1992). The broad bmsh of these assumptions
has a tendency to paint over the rme grain of case-specific situations; for example,
political factors weigh more heavily in some policy areas than others, and vary also
depending upon decision-making level. It lppears that it is precisely in the details of
these cases, involving particular actors, that lessons lie for how to design and implement
reform policies more effectively. This points to a research gap related to clarifying the
nature of the interplay between politics and economics, particularly in terms of how
economic and policy variables affect politics. This clarification calls for ongoing
investigation of the policy-making process in terms of which actors are involved and with
what resourc~s~ and of what kinds of strategies work best under various conditions to
achieve policy outcomes.
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