
GOVERNANCE AND THE ECONOMY 

IN A FRICA: 

Tools for Analysis and Reform of Corruption 

~ 

IrlS 

gouro 
fraude 
nd 

Center for Institutional Refonn and the Infonnal Sector 
University of Maryland at College Park 

Funding Provided by the U.S. Agency for International Development 
Dakar, Senegal 





GOVERNANCE AND THE ECONOMY
IN AFRICA:

Tools for AnalysIs and Reform ofCorruption

Center for InstltutlOnal Reform and the Informal Sector (IRIS)

UmversIty of Maryland at College Park

GOVERNANCE AND THE ECONOMY 
IN AFRICA: 

Tools for AnalysIs and Reform of Corruption 

Center for InstltutlOnal Reform and the Informal Sector (IRIS) 

UmversIty of Maryland at College Park 





Table of Contents

Foreword

About tills Volume

Chapter 1 Governance, Development, and the
Quahty of InstitutIOns

Chapter 2 Understandmg Governance Challenges

1

14

21

22

23

Econolll1c and PohtIcal Consequences
of Corruption

Causes of CorruptIOn

CorruptIOn m Afnca

15

26

44

Chapter 3 Responses to Corruption 60

3 1 Benm The Struggle Agamst CorruptIon
m Theory and Practice 61

32 NIger ReductIOn of Illegal Road Payments 75

33 Uganda Estabhsillng a New InstItutIOnal
Framework for Good Governance 90

34 BohvIa Heahng SIck InstitutIons m La Paz 112

35 The Umted States Executive Branch
AccountabIhty m the Iran-Contra AffaIr 127

Chapter 4 Applymg Lessons from Expenence
m Combattmg CorruptIOn 143

41 InstitutIOnal Reform Targets 152

b

Table of Contents 

Foreword 

About tills Volume 

Chapter 1 Governance, Development, and the 
Quahty of InstltutIOns 

Chapter 2 Understandmg Governance Challenges 

21 

22 

23 

Econolll1c and Pohtlcal Consequences 
of Corruptlon 

Causes of CorruptIOn 

CorruptIon m Afnca 

Chapter 3 Responses to CorruptIon 

3 1 Benm The Struggle Agamst CorruptIOn 
m Theory and Practlce 

32 NIger ReductIOn of Illegal Road Payments 

33 Uganda Estabhsillng a New InstItutIOnal 
Framework for Good Governance 

34 Bohvia Heahng SIck InstItutIons m La Paz 

35 The Umted States Executlve Branch 
AccountabIlIty m the Iran-Contra Affair 

Chapter 4 Applymg Lessons from Expenence 
m Combattmg CorruptIOn 

41 InstltutlOnal Refonn Targets 

1 

14 

15 

26 

44 

60 

61 

75 

90 

112 

127 

143 

152 

b 



42

43

Annexes

Polltlcal-Ievel DeCISIons m a Strategy
Agamst CorruptIOn

Next Steps InformatIOn and Collectlve
ActIOn

167

183

Table 1 Case Study Pollcy AnalySIS Framework A-I

Table 2 StrategIes for Reform A-5

Collectmg InformatIOn on Illegal Road Payments A-8

Sample Case StudIes by Dakar Workshop
PartIcIpants A-ll

QuestIOnnaire Responses from PartIcIpants
m the Semmar on Good Governance
and the Economy m Francophone Afnca A-16

Dakar Workshop Program A-23

BIbhography A-36

42 

43 

Annexes 

Pollttcal-Ievel DeCISIons m a Strategy 
Agamst CorruptIOn 

Next Steps InformatIOn and Collecttve 
ActIOn 

167 

183 

Table 1 Case Study Pollcy AnalYSIS Framework A-I 

Table 2 StrategIes for Reform A-5 

Collectmg InformatIOn on Illegal Road Payments A-8 

Sample Case StudIes by Dakar Workshop 
PartIcipants A-ll 

QuestIonnaire Responses from PartIcipants 
m the Sennnar on Good Governance 
and the Economy m Francophone Afnca A-16 

Dakar Workshop Program A-23 

BIbltography A-36 



Foreword

by Anne WIlhams
USAID MIssIon DIrector, Dakar, Senegal

Afncans today are begmnmg to talk openly about what they
perceIve as one of the greatest contmumg barners to good
governance and to sustamed econOlTIlC development "the chmate
of corruptIOn" By tms they mean that the everyday hves of most
Afncans are permeated by corruptIOn land use, road barners, health
care, credIt, Imports and exports, to name a few, all provIde
occaSIOns for corrupt practIces From the hIghest levels, where
substantIal bnbes and SWISS bank accounts are a way of hfe, to the
lowest levels where obtammg sImple documents reqmres a cadeau,
Afncans see pubhc offiCIals usmg therr offices for pnvate gam For
a vanety of reasons, such corruptIOn has been a taboo tOpIC

However, Mncans are cOlTIlng to recogmze that tms chmate of
corruptIOn cannot remam a tOpIC hIdden behmd the SIlence of
donors and Afncans ahke For Afnca to move mto the global
economy of the 21st Century, It must develop a dIfferent chmate,
one of good governance, where transparency and effectIve
management become the rule of the day In response to thIS
demand for openness on the part of the Afncans themselves,
USAID/Senegal and IRIS held a trammg semmar on March 5-7,
1996 and developed thIs tool kIt These two "events" were desIgned
pragmatlcally to demonstrate that YES, one can fight corruptIon,
and YES, tlns chmate of corruptIon can change

I would hke, therefore, to offer tms volume to all the
transparency advocates and warnors, workIng to transform Afnca
to take ItS nghtful place m the world of the 21st Century
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About thIs Volume

In the concludmg scene of his classIc 1959 film Touch ofEVll,
Orson Welles acts out the deIDlse of a corrupt local shenff The
settIng IS a seedy Texas border town, along a pestIlential stretch of
the RIO Grande, dlvldmg the U S from MexIco Havmg faded to
destroy rus nemeSIS, a dashmg young prosecutor and reformist, the
shenff IS mortally wounded m an exchange of gunfire As his
bloated, ugly figure expires and SinkS mto the nver, one IS left to
ponder whether rus disappearance wIll make any real difference to
the rotten moral and pohtIcal order he leaves behmd Is corruption
a recurnng plague? Is there no way out? WIll power always bnng
out the evIl m us?

ThInk of the prosecutor It IS a fair guess that there IS at least one
of him for every old shenff, and potentially more The open
questIOn IS whether the system affords rum a constructive role -- or
demes It If history IS any gUIde, the quahty of those government
structures hmlt1ng the temptatIOns of rulers plays a more Important
role m determmmg the reach of corruptIOn than a people's moral
fiber Power alone doesn't corrupt -- untrammeled and
unaccountable power corrupts Where the struggle toward
democracy and prospenty creates laws, pohcles, practices, mdeed
cultures of accountablhty, the young (and old) Ideahsts of the world
are able to dlsclphne the powerful for the greater good

A Summary
The present volume IS about the ways m wruch contemporary

developmg nations have begun to Impose dlsclphne on those
holdmg power, and more Importantly how Afncan societies can do
so on a much greater and more permanent baSIS This work, and the
conference that began It, was prompted by the contmumg economic
hardship Mnca has expenenced, and the nexus of thIS suffenng
With corruptIOn and related faIlures of governance Corruption
thwarts pohtIcal chOIce and planmng -- rarely for the good and
often With severe negative consequences for economic
development, the enVironment, health, and the pohtIcal order

1

About thIs Volume 

In the concludmg scene of hIS classIc 1959 film Touch of EVll, 
Orson Welles acts out the deIDlse of a corrupt local shenff The 
settIng IS a seedy Texas border town, along a pestdentIal stretch of 
the RIO Grande, divIdmg the U S from MexIco Havmg faIled to 
destroy rus nemeSIS, a dashmg young prosecutor and reformIst, the 
shenff IS mortally wounded m an exchange of gunfire As hIS 
bloated, ugly figure expIres and SInkS mto the nver, one IS left to 
ponder whether rus dIsappearance wIll make any real dIfference to 
the rotten moral and polItIcal order he leaves behmd Is corruption 
a recurnng plague? Is there no way out? WIll power always bnng 
out the evIl m us? 

ThInk of the prosecutor It IS a faIr guess that there IS at least one 
of hIm for every old shenff, and potentIally more The open 
questIon IS whether the system affords rum a constructIve role -- or 
demes It If hIStory IS any gUIde, the qualIty of those government 
structures hmttIng the temptatIOns of rulers plays a more Important 
role m determmmg the reach of corruptIOn than a people's moral 
fIber Power alone doesn't corrupt -- untrammeled and 
unaccountable power corrupts Where the struggle toward 
democracy and prospenty creates laws, pohcIes, practIces, mdeed 
cultures of accountabIlIty, the young (and old) IdealIsts of the world 
are able to dISCIplIne the powerful for the greater good 

A Summary 
The present volume IS about the ways m wruch contemporary 

developmg natIOns have begun to Impose dISCIplIne on those 
holdmg power, and more Importantly how Afncan SOCIeties can do 
so on a much greater and more permanent baSIS ThIS work, and the 
conference that began It, was prompted by the contmumg economIC 
hardshIp Mnca has expenenced, and the nexus of thIS suffenng 
WIth corruptIOn and related faIlures of governance Corruption 
thwarts polItIcal chOlce and planmng -- rarely for the good and 
often WIth severe negative consequences for economIC 
development, the enVIronment, health, and the polItical order 

1 



generally

What IS to be done? The sheer SIze and complexIty of the
problem m no way dimimshes ItS urgency ThIS volume attempts
to break down the large problem of corruptIOn mto many smaller
problems, to suggest ways of analyzmg these problems that are
relevant and useful to reformers m Afnca, to present a samphng of
expenences that vanous countnes have had m addressmg
corruptIOn, and to examme the lessons of those expenences ThIs
IS not the first attempt to do this Other books and resources on tills
subject are referred to m the text and hsted at the back ThIs
volume places the econOmIC harms of corrupuon m the foreground,
WIth the alm of helpmg to prwrztzze, to Idenufy as focal pomts
those areas where the harms are greatest and the problems most
susceptIble to resoluuon ThIS IS the crux of pohcy chOice m thIS
area Just as Important, this volume focuses on Afncan expenences
and on approaches relevant to Afncan reformers The aIm, m sum,
IS to proVIde an appropnate resource for the regIOn

The volume begms With the analytIcal Chapter one proVIdes an
overvIew It addresses the threshhold Issues How to defme
corruptIOn? Where IS It sItuated m the scheme of governance and
economIC relatIOns? Why IS It dIffICult to stop? Understandmg It
as a problem pnmanly of msutuuons rather than personahues IS the
fust step towards addressmg It The second chapter analyzes
corrupuon as an msutuuonal and orgamzatIOn fallure, and dIscusses
some of the speCIfIc econOmIC and pohtIcalimpacts of tills fallure
It also prOVIdes IllustratIOns of these faIlures m contemporary
Afnca In domg so, It draws attentIOn to those areas most
vulnerable to corruptIon, where the harms are tangIble, and hence
where urgent attentIon IS needed

The remamder of the volume concerns cases and approaches
The thIrd chapter presents fIve case studIes, three of them from
Afnca Each of them Illustrates the causes and consequences of
corrupuon, and the strategIes and approaches used m addressmg It
In addItIOn to Bemn, NIger, and Uganda, addluonal cases come
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from BolIvIa and the Umted States Thts selectIOn IS meant to
provIde regIonal examples whIle stressmg the relevance of outsIde
expenence -- sometImes a pomt of contentIOn among polItIcal and
acadermc adherents of partIculansm The fmal chapter synthesIzes
the lessons of the case studIes and attempts to provIde gUIdance for
those facmg sIrmlar Issues m the regIon Thts gUIdance takes 10

both the macro or strategIc level and the level of tactIcs and
methodology It addresses such questIOns as What should the
longer-term structural objectIves be m an effort to contam
corruptIOn? What polItIcal strategIes are aVaIlable to bnng about
collectIve actIon for reform where VIews and vested mterests
conflIct? What to do next -- what can be done m the near term to
address these problems more fully?

Acknowledgements
The present volume has many progemtors Most ImmedIately, It

grows out of the proceedmgs of a workshop entItled "Good
Governance and the Economy m Francophone Afnca," sponsored
by USAID/Senegal m cooperatIon WIth the Center for InstItutIOnal
Reform and the Informal Sector (IRIS) of the UmversIty of
Maryland Some 35 partIcIpants representmg a broad span of
governmental and pnvate functIOns across the regIOn worked WIth
the IRIS team on dISCUSSIons and case studIes of corruptIon These
focused on aspects of mstItutIOnal enVIronments that lead to
corruptIOn, ItS effects on econormc performance, and efforts to
strengthen governance mechamsms 10 order to contam and prevent
corruptIOn It was a nch dIscusSIOn that deserves to be carned
forward m many forms, of whIch the present volume IS but one

The efforts of several people made the workshops and thIS
wntten sequel possIble Anne WIllIams, 10 dISCUSSIOns WIth
reformers dunng her tenure as USAID MISSIOn DIrector, first m
Chad and currently m Senegal, IdentIfied Issues of corruptIOn as
Important obstacles to development 10 the regIOn and as worthy of
USAID's speCIal attentIOn Robert KlItgaard, who contnbuted the
most matenal to tills volume, mspIred tills undertakmg WIth hIS
pathbreakmg book, Controllmg CorruptlOn Numerous staff
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Another Resource IRIS
We at the IRIS Center would hke to hear from the readers of thIs

volume Afncan reformers and theIr allIes at USAID have already
contnbuted Importantly to this work Two of the case studIes m
chapter 3 were contnbuted by USAID staff, and workshop
partIcIpant groups produced the sample cases presented m the
annexes TIns volume IS only a small begmmng, and IS m any event
a work m progress We would value any mformatIOn cases and
examples, comments, and suggestIOns from readers BUlldmg the
mformatIOn base, mcludmg "best practice" and other records of
expenence, IS of vItal Importance m thIS field as m any other

The IRIS Center, a non-profIt pohcy mstItute attached to the
Umversity of Maryland Department of EconomIcs, pursues two
mam ObjectIves expandmg knowledge about mstItutlOns m
economIC development through research and assIstmg reform
efforts m the ThIrd WorId and m countnes undergomg transItions
to a market economy The preilllse of the IRIS Center IS that m
unsuccessful econOlmes the eXIstmg rules estabhsh poor mcentIves,
often forcmg econoilllc actIVIty mto the mformal sector, and that
appropnate reforms can Improve econoilllc performance IRIS
proVIdes technIcal asSIstance and pohcy analyses to groups seekmg
to Improve laws, regulatIOns, and procedures m support of
competItIve markets and democratIc governance
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Chapter 1: Governance, Development, and the
Quality of Institutions

Development IS about mnovatlOn Many tImes m the
world's mstory, technologIcal breakthroughs, new markets, and
mnovatIve forms of orgamzatlOn have spurred growth and helped
enhance the quahty ofhfe What makes tms pOSSIble? Most would
agree that mstItutlOns and structures of governance play an
Important role The quahty of laws and polItIcal mstItutIons m
large measure determmes whether mnovators and theIr Ideas are
allowed mto the marketplace, whether they can expect to gam from
theIr labors, and whether they m turn can be expected to treat
competitors and customers faIrly PohtIcal chOlces, embodIed m
constltutlOns, laws, polICIes, and conventlOns, set the rules of the
game and empower therr arbIters The makmg and 1mplementatlOn
of~se ChOlCes IS the labor of democracy If these chOlces are not
contested and adjusted over tIme, or If they are subverted by
corruptIon, -mnovatlOn and hence development gnnd to a halt m
favor of powerful and protected mterests opposed to change

The present volume addresses corruptlOn ThIs chapter
mms to lay the foundatlOn for the rest of the volume by clanfymg
what corrupnon IS and what It IS not for purposes of our dIScussIon
A complex and mtractable phenomenon such as corruptlOn can be
addressed effectIvely only If It IS analyzed and deconstructed m a
way that Yields mSlghts mto the means of correctmg It

CorruptlOn has many faces--the border town shenff, the
gendarme mannmg the roadblock, the government m1D1ster WIth a
SWISS bank account It also has many layers of meanmg phySIcal,
poht1cal, moral, relIglOus The practical mtent of tms volume
means that we regard It first and foremost as a faIlure of
governance, a fallure WIth tangIble econonuc and pohtIcal
consequences Begmnmg the dIScussIon at thIS pomt enables us to
set asIde spmtual1ssues, wmch are Important but are not the focus
here
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CorruptIOn, then, IS a fallure of governance What do we
mean by "governance?" It refers to the fact that a people manages
ItS affaIrs accordmg to ItS own norms of falrness and legItImacy,
embodIed m laws, procedures, pohcles, conventIOns, and
orgamzatIons desIgned to carry them out One could refer to all of
these as "mstItutIOns" The quahty of these mstItutIOns IS an
Important determmant of both economIc and pohtlcal development

InstItutIons and the Economy

In the most Important sense, mstItutIOns are rules There
are, first, the "rules of the game" such as laws, regulatIOns, pohcles,
"customary" laws, and court decIsIons Then, there are rules about
who makes and apphes those rules and how thIS IS done, as m the
case of admlll1stratIve law and procedure, electoral laws, and CIVIl
servICe regulatIOns Fmally, there are the rules that constram all
rulemakmg -- thIs would be the level of the constItutIOn, the rule of
law, and the standard of legahty or legltlmacy that mforms them m
any gIven socIety

InstItutIOns playa cntIcal role m economIC performance
There IS good reason to beheve that the dIfference between poor
countnes and nch countnes has less to do wIth the eXIstence of
factors of productIOn -- land, capItal, and labor -- or even of
technology, than wIth the mstItutIOns that affect theIr deployment
Rules and lmplementmg agencIes determme how those factors are
obtamed, how they are transferred, and how they are used
InstItutIOns that support contract and property nghts are essentIal
for effIcIent markets These can be eIther formal legal and
regulatory structures created by the state or mformal, mdlgenous
mstItutIOns rooted m local tradItIOns coexlstmg WIth the state By
reducmg transactIon and mformatIOn costs for pnvate
entrepreneurs, these mstItutIOns promote nsk-takmg and
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mvestment 1

InstItutIons structure mdividuals' and firms' mcentIves for
mnovatIon, productIon and exchange and, thereby, eIther Impede or
enhance econorruc growth and development They affect growth
also through theIr effects on expectatIons, SOCIal norms and
preferences 2 At the most baSIC level, mcentives to save and to
mvest depend upon mdividual nghts to marketable assets--on
property nghts Cross-country studIes confIrm that mstItutiOns that
protect property nghts are cruCIal to economIC growth 3 Impartial
contract enforcement procedures also proVIde a cntIcal mcentive for
the formatiOn of complex commerCIal agreements These
procedures enhance predictabIhty m the system by restrammg
opportumsm and dimimshmg the arbItrary mfluence of ehtes ThIS
reduces the costs and mcreases the benefits of exchange Accordmg
to Douglass North "The mabIhty of SOCIetIes to develop effective,
low cost enforcement IS the most Important source of both histoncal
and contemporary underdevelopment m the TInrd World' 4 Lirruted
habIhty companIes, mtellectual property, msurance and futures
markets proVIde further mcentIve for mnovatiOn and nsk taking
where governance mstltutions prOVIde a baSIC level of
predIctabIhty

JudICial and admmistratIve mstitutiOns devoted to
prOVIding clear and transparent mechamsms for pnvate and pubhc

I See, Wl1hamson (1994) ,InstltutlOns and EconomIc OrgamzatlOn The
Governance PerspectIve", The World Bank

2 At the same tune, econOffilC growth can tngger changes In InstItutIOns

3 See Knack and Keefer (1995), InstltutlOns and EconomIc Peiformance
Cross Country Tests Usmg Alternatlve InstltutlOnal Measures Econoffilcs
and Po!J.tIcs, 7(3)

4North D (1990), "InstltutlOns Instltutlonal Change and Economic
Peiformance I (Cambndge Cambndge Umversity Press), p 54
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sector mteractIOn are also essentIal to economIC growth and eqUlty
InsntutIons of governance are at nsk of abuse from tIhCIt and rent
seekmg behavIor by pubhc and pnvate agents The abIhty of the
government to aVOld these nsks and enforce a consIstent and
transparent pohcy framework, or "rules of the game", determmes
the extent to whIch the pnvate sector has confIdence m that
framework 5 Good msntutlOns can also have powerful equahty
promotmg effects, enabhng mdividuals wIth httle property and
wIthout pohtIcal connectIons to make mvestments m themselves
and m theIr enterpnses so that they can accumulate wealth In
countnes wIth poorly developed legal and regulatory mstItutlOns
for protecnng property nghts or enforcmg contracts, It IS the poorest
who are most dIsadvantaged Large and pohtIcally powerful
mterests are better able to operate despIte -- or m some cases
because of -- the lack of regulanzed mstItutlOns

In pracncal terms, we can look at a busmess transactlOn and
analyze ItS mstItutlOnal or governance aspects at several levels
FIrst, a contract can set rules of the game between the partIes, along
wIth rules supphed by the state, such as the provIsIons of a CIVtI
code governmg contracts for the sale of goods, or regulatlOns
deahng WIth taxes or permIts These laws and regulatlOns may
favor the entrepreneur, or they may not At the second level, we are
concerned With who makes and mterprets these rules for the pubhc,
and how If a contractual dIspute goes before a judge, what
procedures and rules ofmterpretatlOn apply? Under what rules and
mfluences do legislators and bureaucrats make laws and regulatlOns
that apply to the transactIOn? Fmally, at the thIrd level, the questIOn
anses of how judges, legislators, and admmistrators are constramed
by a consntution and the rule of law If legislatlOn nulhfies
contracts and confIscates property wIthout justIficatlOn, can It be
challenged? Are there constitutlOnal provislOns and pubhc laws

5 See, leVI M and R Sherman (1995), "RatlOnal Compllance wlth
RatlOnaltzed Bureaucracy , mimeo, about complIance and coopera1J.on of
bureaucracy and cl1J.zens m polIcy Imp1ementa1J.on
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outlmmg the powers oflngher courts to control abuses of power by
admmlstrators and courts of fIrst mstance?

These mstItutIOns are unavOIdably complex, and clearly
there IS much that can go wrong If, for example, the laws and
mechanIsms of enforcement related to contracts are not clear,
predIctable, and effectIve, then factors of productIon are not hkely
to be used to theIr full econOffilC potentIal Also Important IS the
performance of those organIZatIOns that make and Implement the
rules of the game Internal standards and mcentIves affect how
those rules are enforced -- or mdeed whether they are enforced
These are provIded by, for example, cIvIl servIce codes, rules
govermng the selectIOn and tenure ofJudges, and electoral laws In
addItIon, management practIces, prevaIlmg attItudes and tradItIOns,
as well as matenal condItIons, are Important ChronIcally
underpaId publIc servants are not lIkely to perform theIr functIOns
optImally Patterns of absenteeIsm, abuse of power, patronage, and
theft can make publIc management, lawmakmg, and adjudIcatIOn
unpredIctable and predatory

Instttuttonal MaladIes Corruptton

The problem of corruptIOn, lIke the achIevement of
sustamed econOffilC growth, IS at heart a matter of mstItutIOns
Many poor countnes have weaker mstitutIOns, therefore more
corruptIOn and weaker econOffilC performance, than wealthIer
countnes Just as good governance IS one of the keys to broad
based econoffilc growth, corruptIon, Its OpposIte, can deter or dIStOrt
econOffilC growth ThIS focus on corruptIon IS not meant to Imply
that all Issues of governance boIl down to the problem of
corruptIOn Governance compnses a broader set of concerns
However, It IS useful and Important to understand corruptIOn as a
speCIes of governance faIlure -- perhaps the most Important one
facmg many AfrIcan countnes today -- WIth especIally corrosIve
polItIcal and economIC effects
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The Role of the Office Holder
UnderstandIng corruption as fallure of governance, we can

defme It simply as the abuse of publzc office for pnvate gam
While the practical focus of thiS volume reqUlres us to aVOId
lengthy discussIOn of defInitions, It IS worth unpackIng thiS
statement for clanty's sake One reason the extent and Impact of
corruptIOn can be difficult to assess IS that It depends on other
vanables wInch are themselves contestable or wInch change across
societies

The abuse Involved In corruption has been formulated
alternatlVely as legal or moral For practical purposes, one could
hffilt the term "corruption" to those actions by government offiCials
which are Illegal, but, thIs would not capture Instances of
government activity whIch one would want to prohIbit For
example, m the Umted States and some European countnes, there
are extensive regulatIOns which cover government behaVior, but
some of these laws encourage corruptIOn Examples of tIns Include
the case of the "Keating Flve,,6 m the U S and the laws m several
European countnes wInch permlt the tax deductIblhty of bnbes paid
to foreign offiClals As for the pnvate gam mvolved m corruption,
thls can mclude both pecuniary and non-pecumary benefits, such as
when pubhc authonty IS used to advance the parochial pohtIcal
mterests of offiCials rather than any encompassmg mterest the
government function was deSigned to serve 7 Such a CIrcumstance

6 Thts mCldent was part of the Umted States savmgs and loan scandal of
the 1ll1d-1980's It mvolved a sItual10n m whIch fIVe Umted States Senators
used theIr mfluence to stop the federal agency regulatmg the savmgs and
loan mdustry from enforcmg the law agamst Charles Keatmg, a powerful
consl1tuent who was later convicted of fraud and other VIOlatIons of federal
bankmg regulatIons These VIOlatIons cost the taxpayer hundreds of
1ll1lhons of dollars although the actIons of the Senators dId not appear to
Violate any cnmmallaws

7 Denms Thompson, "MedIated CorruptIon The Case of The KeatIng
Five,' American Polltlcal SCIence ReVIew (Vol 87) 1993 P 369
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can mclude everythmg from the use of pohtIcal offIce to advance
the mterests of a powerful constItuent, to the subverslOn of the
constItutlOnal foundatIons of the pohtIcal system as m the case of
the Watergate Mfarr m the Ulllted States

Most usefully, one could express the standard contamed m
the above defmItIon as confllct of znterest Pubhc officIals and
mdeed, people actmg m almost every capaCIty have certam
responsIbIlItIes whtch come wIth the role they are playmg By
agreemg to serve m a certam role, people agree to serve the mterests
whtch that role was created to fulfIll When the pnvate mterests of
a person occupymg a certam pubhc role conflIct wIth the dutIes and
responsIbIhties of that role, OpportullltIes for abuse anse In cases
where publIc offiCIals pursue theIr pnvate mterests at the expense
of the publIc goals deSIgnated for a speCIfic role -- such as the
dIstnbutIon of passports based on entitlement or the Issuance of
hcenses to practIce medIcme based on qualIficatIon -- not only are
those goals not met, but thts faIlure undennmes both the polItIcal
legItImacy of the system and respect for the rule of law

The standard of conflIct of mterest comes not from a
speCIfic legal or moral code, but a more general concept the could
be called "role-differentIatlOn" Thts concept IS mherent many
system of governance Indeed, whtle speCIfic pubhc roles may
vary across SOCIetIes and government agenCIes, there appears to be
httle vanatlOn m the obhgatlOn to fulfill those publIc roles even at
the expense of pnvate gam 8 SOCIally, roles are developed as
follows people enter mto relatlOnships WIth each other whIch,
when routIlllzed over time, gIve nse to expectatIons about how
people ought to behave When these relatlOnshtps are generalIzed
across SOCIety, they create group expectatlOns about how people m
a certam role are expected to act So, m taktng on a role lIke that of

8 John Noonan, Bribes (New York Mactnll1an, 1984) pp 702-703 As
Noonan pomts out while the threshold for bnbery may vary nowhere IS
bnbery ofpubhc offICials sanctIOned when the local standard IS breached
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a pubhc OffICIal, one accepts specIal responSlblhtIes WhICh alter
obhgatIons and dutIes for people who enter that role 9

One should be careful to dlstmgmsh corruption from other
problems of faIrness A partIcular regIOn or subgroup WIth strong
pohtIcal alhes wIll sometimes wm a dIspropOrtionate share of
pubhc benefits -- pubhc works projects, for example 'flus IS not
always eVIdence of corruptIon, and m some pohtlcal systems -- the
Umted States for example -- IS vIewed as a necessary evIl, a result
of democratic polItical bargammg rather than corruptIOn On the
other hand, corrupoon IS a type of undue pohtIcal or adffilmstratIve
mfluence by an mdIVIdual or group -- a type of mfluence that
oversteps the bounds of legalIty and legItimacy In this sense, It IS
related to speCIal mterest group pohtIcs m a more general sense
The narrow mterests at Issue are those of polItical leaders and
bureaucrats m augmentmg theIr power and resources, and those of
clIent groups seekmg speCIal favors from these pubhc agents

PubliC versus Pnvate
The challenge to systems of governance posed by

corruptIOn IS that of dlstmgmshmg publzc and pnvate roles and
mterests In no SOCIety has thIS been an easy task, and m every
SOCIety the process ofmaking and mamtammg thIS dlstmctIOn faces
new challenges The contmuous emergence of scandals m the
mdustnalIzed countnes Illustrates that no country can claim
Immumty from the problem In the US, the Watergate and Iran
Contra Affairs saw the Office of the PreSIdent and other Executive
departments such as the Internal Revenue SerVIce and the OffIce of
the NatIOnal Secunty AdVIsor become the vehICles for the pursmt
of personal or partIsan goals m ways that were contrary to pubhc
polIcy, Illegal, and even unconstitutIOnal In each of these cases,
the personal agenda of a sIttmg PreSIdent, or at least a group of
overzealous adVISors, became the unstated polIcy, and only the

9 See Alan Goldman, The Moral Foundatwns of Professwnal EthicS
(Totowa N J Rowman and LittlefIeld, 1980)
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most aggressIve and sustamed mterventIon by the press Congress,
and the JUdtClary exposed the scandal and brought some of the key
offenders to JustIce 10

In Afnca, the ferment of the late 1980's, the NatlOnal
Conferences of the early 1990's, and the electIon campaIgns that
followed have exposed problems of a SImIlar kmd, and m so domg
provIded pubhc affirmatIon of the values of mtegnty m
government In most Afncan countnes, the earher sense of
lmpumty has eroded wIth the emergence of a freer press and
pohtIcal competItIon m some countnes Nevertheless, the problem
of corruptIon m Afnca contmues to be a severe one A host of
reasons can be cIted for thts, mcludmg, m many cases, unresolved
contradtctIons between pubhc and pnvate roles Afncan states have
not fully emerged from the "patnmorual" or "neopatnmorual" status
of the early post-mdependence penod, m wmch mdlgenous and
transplanted Ideas of mtegnty had to compete wIth the
opportunITIes for personal or class advancement offered by the state
apparatus The legacy of colomallegahty, wIth ItS suppreSSIOn of
mdtgenous econOmlC and pohtIcal compeTITIon agamst the state, has
fostered ehte dommatlOn by means of the state rather than
transparency and pohtIcal accountabIhty

Afncan governance confronts not only the problem of
untanghng pnvate from pubhc mterests, but of medIatmg the
underlymg conflIct between two dIfferent "publIcs" the
"pnmordIal" publIc, I e the mdlgenous sphere defined m moral,
ethnIC, and precolomal geographIC terms, and the overlappmg
"CIVIC" publIc, amoral and to some extent abstract, mhented from
the colomal state Afncan elItes have used the state apparatus to
advance the mterests of the publIc that really matters to them -- the

10 See Johnston (1982) at 108-137 Italy, France, Japan and Korea have
also seen recent and m some cases ongomg scandals See e g Alexander
StIlle Italy The ConvulSIOns of Normalcy I New York ReVlew (June 6,
1996) P 42, and Ruth Wedgewood, Stop the Greedy Kleptocrats
Washmgton Post (June 4, 1996) P A17
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pnmordlal pubhc InteractIOns wlthm thIs pnmordlal pubhc are
charactenzed by a hIgh level of mtegnty and responsIveness By
contrast, the CIVIC pubhc realm carnes no effecttve duttes wIth It,
and IS the scene of ehte competttton over spOIls II

Whtle tms problem perhaps takes on a dlstmctlve form m
Afnca, It IS by no means hmlted to Afnca Parallels to the "two
pubhcs" m Afnca eXIst m such phenomena as ethmc Cmnese
networks m Southeast ASIa, mafIas m Italy and the former SovIet
Vmon, and urban macmne POhtlCS m the Vmted States In the case
of the V S , for example, rapId urbamzatton and mass Immlgratton
begmmng m the mld-nmeteenth century gave nse to pohtlcal
"machmes" that came to dOffilnate CIty governments Weak and
dlsorgamzed local governments formerly run by WASpI2 ehtes
came under the control of new Imffilgrant groups dunng the
nmeteenth and early twentteth century -- pnmanly Insh, Itahan, and
East European ImmIgrants In some cases, the formal apparatus of
local government remamed m the hands of older ehte
representattves, but real deCISIons were m any event made
mformally by unelected "bosses" and Implemented by means of a
network based on ethmc, rehgtOus, and class IdentIty Membersmp
m the network or "macmne" mvolved the exchange of blocks of
votes for the macmne's formal pohttcal representattves for favors
that advanced the mterests of macmne members -- government
contracts, pubhc sector employment, a certam level of pubhc
servIces, and the "flXmg" of vanous problems mcludmg regulatory
procedures and cnffilnal habtllty In some cases, demographIc
shIfts and compettttOn led to the macmne's transfer mto the hands

II Peter P Ekeh, "Colomahsm and the Two Pubhcs ill Afnca A
TheoretIcal Statement" Comparative Studies In Society and HistOry,
January 1975, pp 91-112

12 White Anglo Saxon Protestants -- descendants of the earhest European
settlers
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of new factlOns or ethnIc groups 13

The vestIges of urban machme pohtIcs contmue m
eXIstence today, although thIS has been severely constramed as a
result of changes m local electoral systems, "good government"
campaIgns, local government and CIVIl servIce reforms, hIgh-profile
prosecutIons, and mterventlOns by the federal government The
pomt here IS that Amencan urban polItICS and admlllistratlOn
demonstrates the tranSItIon from patnmolllahsm based on a form of
sohdanty mn to the Afncan "pnmordml pubhc" to a more
transparent system that IS to a greater extent dISCIplIned by the law
and responsIve to the demands of the "CIVIC pubhc" A senes of
lllstltutlOnal reforms have been adopted that enable a VIgIlant pubhc
and ItS representatIves to pohce the boundary between offiCIals'
pubhc and pnvate roles, to hmIt dIscretlOn and monopoly power,
and hence to control abuses of office more effectIvely DespIte
progress m thIs area, local government remams among the areas of
Amencan pubhc lIfe most susceptlble to corruptlon The struggle
contmues

Controlling Corruption

ThIS chapter, by way of mtroductlOn, has largely been
devoted to defmmg what corruptlOn IS The succeedmg chapters
wIll proVIde some more detaIl through analySIS and examples The
chIef aim of tms volume, and the subject that WIll be the
predorrnnant concern m what follows, IS how to analyze corruptlOn
and attack It effectlvely Tills reqUIres us to address the followmg
questlOns Why IS It urgent to begm combattmg corruptlOn now?
What causes corruptlon? How have some SOCIetIes dealt WIth It
successfully? How can those expenences be applIed across Afnca?

ThIs analytlcal process begms WIth a fundamental prerrnse,

13 MIchael Johnston, Polltlcal CorruptIOn and Publzc Polzcy In America
(Monterey, CA Brooks/Cole PublIshmg Company 1982) at pp 36-68
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wmch we mtroduce at thts pomt, and WhICh wIll surface throughout
the volume The mstItutIOnal faIlures that encourage corruptIOn
have a common underlymg lOgIC Thts lOgIC, as proposed by
Robert Khtgaard, IS as follows corruptwn equals monopoly plus
dlscretwn mmus accountabllzty, or stated as a formula, C =M + D 
A 14 The key element of accountabIhty refers to the extent to WhICh
government officIals are subject to oversIght and held to a standard,
mformatIOn IS avmlable to measure performance agamst the
standard, and as a result dIscrehon has hrmts ThIs way of
analyzmg corruphon IS sometImes called the prmclpal-agent model,
smce It enables one to evaluate the behaVIOr of pubhc offIcIals as
agents of a hIgher authonty or pnncIpal -- 1 e an ImmedIate
supervIsor, the chIef of state, or the CItIzenry

The remamder of the formula refers to the tasks that the
government takes on and the way m wmch the pubhc servIce IS
orgamzed Keepmg monopoly m the provlSlon of pubhc servIces
to a mImmum, and creatmg mcenhves for good bureaucrahc
performance and pubhc momtonng helps reduce opportumhes for
corruptIOn Good governance therefore depends m large part on
hmItmg the tasks of government, provIdmg the appropnate
mcentlVes and resources, and mstlllmg an ethIc of professIOnahsm
and pubhc servIce OrganIzatIOns that conSIstently fall to proVIde
the appropnate mcenhves, and wmch prey on the pubhc, have been
descnbed as "sIck" The Importance of tms formulahon IS ItS
acknowledgement that mdIvIdual mtegnty IS sorely challenged m
an enVIronment of endermc corruphon, and that the fIrst pnonty for
achon should therefore be to change the orgamzahonal culture and
mcentlVe structure from top to bottom 15

Bul1dmg on tms analyhcal foundatIon, the followmg
chapters proVIde concepts, examples, methods, and other tools that

14 See Sectlon 2 2 below

15 See Sectlon 2 2 below
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are relevant to the situatlons of many Afncan countnes and that can
be applIed, or at least adapted, to governance Issues of concern to
AfrIcan pohcymakers and pubhcs They are offered 10 the hope that
they mIght furrush both a guIde and an encouragement to actlOn
agamst corruptIOn
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Chapter 2: Understanding Governance
Challenges

WhIle the prevIOus chapter provIded an overvIeW of
the thInkIng m thIS volume, thIS chapter aIms to deepen
understandmg of the mstItutIonal analysIs of corruptIon and
ItS causes and consequences, focusmg pnmanly on problems
specIfic to AfrIca The fust essay presents the econOmIC and
polItIcal consequences of corruptIOn, WhICh mclude
mefficIencIes, dIstortIons, heIghtened mequalItIes, and the
loss of governmental legItImacy Understandmg these harms
IS essentIal for brmgmg the necessary urgency and focus to
the tasks of combattmg corruptIOn The second essay
analyzes corruptIon as an outcome of the broader
phenomenon of "sIck mstItutIons" -- where systems of
mformatIOn, mcentIves, and oversIght have broken down
ThIS enables us to bracket the dImenSIOn of personal ethIcs
mvolved m corruptIon, WhIch IS as mtractable as It IS
Important, and focus on systems and mstItutIons CorruptIon,
though It IS commItted by mdIvIduals, takes place m an
mstItutIOnal context, and It IS thIS context that deterrnmes
what opportumtIes anse that could tempt a bureaucrat or
polItICIan to engage III corrupt behaVIOr Fmally, bUIldmg on
the econOmIC and mstItutIOnal reference pomts provIded
earlIer, the last essay offers an overVIew of the types and
systemIC ongms of major corruptIOn problems occumng m
Sub-Saharan AfrIca It fits the precedmg analySIS wIthm the
context of current events m Afnca As a whole, the chapter
helps IdentIfy the most Important challenges to governance
posed by corruptIon m Afnca, and offers approaches to the
analySIS of theIr causes, consequences, and potentIal
solutIons
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2.1 Economic and Political Consequences of
Corruptionl

ThIS section addresses the larger stakes Involved In
the Issue of corruptIOn What IS ItS Impact? Why should we
be concerned about It? It IS cnncally Important to be specIfic
about the stakes, and to analyze the relatIve costs of the
vanous forms of corrupnon Only on thIS baSIs can resources
be targeted to combat the most damagmg forms of
corrupnon, and only WIth the most complete mformatIOn can
skeptIcIsm and merna be overcome The Impact of
corrupnon IS not hmIted to the SIZe of the payments mvolved
In adillnon to the payments, the very process of extortmg and
gIvmg bnbes has illstomonary effects that are both econOmIC
and polItical

EconOmIC Consequences of CorruptIon

There IS some debate whether corruption IS a senous
problem or even undeSIrable Afncan countnes are
commonly cIted as examples of the hIgh cost whIch
corruptIOn mflIcts on econOmIC growth However, some
South East ASIan econOmIes are perhaps among the most
corrupt m the world, and yet many of them have achIeved
spectacular econOmIC growth Some authors have argued that
some corruption mIght be deSIrable and enhance econOmIC

ITIus sectIOn IS largely based on Susan Rose-Ackerman's paper prepared
for the Dakar IRISIUSAID conference entttled "Good Governance and the
RegIOnal Economy III Francophone Afnca
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growth 2 If corrupuon was a senous 1ll1pedIment to econOmIC
growth, they say, It would be dIfficult to explam the
extraordmary success of South East ASIan econOmIes

Most authors, however, have challenged these VIews
TheIr arguments can be dIVIded mto three types of econOmIC
Impacts, accordmg to corruptIOn's effects on growth, on
pnvate sector development, and on admInIstratIVe effiCIency
and publIc sector projects

Macroeconomzc dzstortzons and barners to growth

* CorruptIOn does not allevlate the effect of eXlstmg
admlmstratlve dlstortwns, as some authors have
suggested Most research pomts to the fact that such
a VIew presumes that a gIven set of dIstomons, lIke
bureaucrauc delays, are mIugated or cIrcumvented by
the effects of corrupuon However, those dIstortIons
and the corrupuon are often caused or at least
preserved by the same factors 3 Hence, corruptIOn IS
no cure Instead, corruptIon Itself dIStOrtS the
economy CorruptIOn would thus, at the very least,
only replace one dIstortIon WIth another, and worse,
It could muluply the Impact of eXIsung dIstomons on

2 See, for example Leff N (1964), "ECOnOIll1C Development through
BureaucratIc CorruptIOn", Amencan BehaVIOral SCIentIst, Huntmgton S
(1968), "PohtIcal Order m Changmg SOCIetIeS", Yale UmversIty Press, and
Nye J (1979), "CorruptIOn and PohtIcal Development A Cost Benefit
AnalySIS" m Bureaucratic Corruptwn In Sub Saharan Africa Causes
Consequences and Control, ed Ekpo UmverSIty Press of Amenca

3 See P Bardhan, "The Economics of Corruptwn In Less Developed
Countries A ReView ofIssues", 1995 (rmmeo)
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*

*

the economy

Corruptzon has a more dlstortzonary lmpact on the
economy than taxatzon, 4 because of the need to keep
corruptIOn secret Efforts to aVOid detectIOn and
pumshment cause corruptIon to be more distorttonary
than taxatIOn

Corruptzon slows down mvestment and economlC
growth, even m countries m WhICh bureaucratic
regulatIOns are very cumbersome 5 CorruptIOn
hmders mvestment and growth m at least three ways

a UnlIke regular contracts, bnbery contracts are
not enforceable,6 smce they are not secured by
formal property nghts -- the "seller" IS
exchangmg goods or serVIces that are not hIS
property 7 Normally, when firms pay

4 See A Shlelfer and R Vlshny, I CorruptIOn The Quarterly Journal of
Economlcs, 1993

5 See P Keefer and S Knack (1993), "Why Don t Poor Countnes Catch
Up? A Cross-Natlonal Test of an Instltutlonal Explanatlon ,IRIS Workmg
Paper Senes No 60, P Keefer and S Knack (1994) "InstitutIOns and
EconOIDlC Performance Cross-Country Tests Usmg Alternative
Instltutlonal Measures I, forthcommg m EconomlCS and PolltlCS, P Maoro
(1995) "Corruptlon and Growth" The Quarterly Journal ofEconomlcs,
and S Bomer, A Brunettl, and B Weder (1995), "Pohtical CredIbIhty and
EconoIDlc Development'

6 M Boycko A Shlelfer, and R VIshny, Przvatlzmg Russia (Cambndge
MIT Press 1995)

7 A Shlelfer (1994), "Establlshmg Property Rlghts" m Proceedmgs of
the World Bank Annual Conference on Development EconomIcs
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government agencIes for a specIfIc good or
servIce, the delIvery of the good or serVIce
can be enforced In the case of corruptIOn,
once a fIrm has paId an Illegal payment, the
offICial who has accepted the bnbe may be
unable to guarantee the delIvery of the
expected good or servIce smce other offiCIals
can mtervene and demand a bnbe for the
prOVISIon of the same good There IS also no
guarantee that the offiCIal WIll not accept the
bnbe and renege on the contract In both
cases, there IS no formal enforcement
mechamsm for the firm 8

b Because bnbery contracts between
government offiCIals and busmessmen are not
governed by formal property nghts and are
therefore not enforceable, they are subject to
substantIal uncertamty WhICh WIll hmder
mvestment Empmcal studIes mdicate that
msecure property nghts WIll lead to mcreased
uncertaInty for potentIal entrepreneurs, WhICh
WIll deter both domestIc and foreIgn
mvestment and, thereby, econOmIC growth 9

8 Dependmg on how corruptIOn networks are orgamzed, there may be
mfonna! mechamsrns through whIch corruptIOn contracts can be enforced
However, because of the need for secrecy, the eXistence of such
mechamsms is llffilted

9 D North, InstltutlOns InstitutlOnal Change and Economic Performance
(Cambndge Cambndge UmversIty Press 1990), C Clague P Keefer, S
Knack, and MOlson (1995), "Contract-IntensIve Money Contract
Enforcement, Property RIghts and Econormc Perfonnance", IRIS Workmg
Paper No 151
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c Corruptlon crowds out productIve mvestment
and slows down growth, smce hIgh bnbes
make rent-seekmg lucrative compared to
Investment and production HIgh bnbes
Imply declImng profitabIlIty on productive
mvestments relatlve to rent-seekmg activitles
There are mcreasmg returns to rent-seekmg so
that an mcrease In rent-seekmg lowers the
cost of further rent-seekmg relative to that of
productIve mvestment 10 In tills way
corruptlon tends to feed Itself As a result, as
the returns to entrepreneurshIp fall,
mvestment and mnovatlon declme and growth
slows down

Although no defimtIve eVIdence eXIsts, gIven all the
consequences of corruptlon, there are good reasons to
suspect that even m illgh-growth econOmIes In South
East ASia, corruptIOn IS both unfarr and mefficient
The fact that these econOmIes grow IS no
confirmatlon that corruption IS of no consequence
Corrupt economIes can grow, as long as corruptIOn
has not gone so far as to undermme economIC
fundamentals 11

10K Murphy, A Shlelfer and R Vlshny, 'Why IS Rent-SeekIng so Costly
to Growth?", Amerzcan EconomIc ReVIew, 1993, and J Andvlg and K
Moene 1 How CorruptIOn May Corrupt, Journal of EconomIc- BehaVIOr
and OrgamzatlOn, 13 (1990)

11 Id
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Inefficzency andfavorztzsm zn the pnvate buszness sector

*

*

*

Corruptzon razses the cost of dozng buszness
OffICials may mtroduce delays and unnecessary
reqUIrements to force the transfer of bnbes,12 ralsmg
firms' costs, m addItion to the monetary value of the
corruptmg payment

Corruptzon dzscourages new zdeas and znnovatzons
Innovators are particularly at the mercy of corrupt
offICIalS, smce new producers need government
permIts and hcenses more than the estabhshed ones
The need to pay bnbes acts as an entry barrIer,
mcreasmg the start-up costs of new firms 13 ThIS
dIscourages entrepreneurshIp and mnovatIOn and
biases mvestment deCISIons

Corruptzon promotes znequalzty among firms 14

Corruption remforces economIC and pohncal dlspanty
by dlstnbutIng pubhc goods accordmg to pohtIcal
power and connectIOns, rather than accordmg to
mnovatIve capaCIty To mIillmIZe the nsk of
detectIOn of corrupt deals, government offICIals tend
to favor mdlvlduals and estabhshed firms WIth

12 G Myrdal, Aszan Drama, Vol II

13 A Stone (1994), "Complex TransactlOns Under Uncertamty BrazIl's
Machme-Tool Industry' World Bank Pohcy Research Worktng Paper No
1247, Murphy et al, "Why 1S Rent-SeekIng so Costly to Growth?", and P
Keefer P and S Knack, "Why Don't Poor Countnes Catch Up? A Cross
NatIonal Test "

14 See for example, Robert Khtgaard "Controllzng CorruptIOn" (Berkeley
Umverslty of Cahforma Press, 1988)
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connectIons ThIS leads to the formatIon of small
elIte groups WhICh amass wealth and control the
markets The entry of mnovatIve entrepreneurs who
lack connectIons and funds WIll be effectIvely
barred 15 Hence, rather than empowenng
dIsenfranchIsed groups and supportmg new entrants,
corruptIon serves to remforce econOlTIlC and polItIcal
mequalItIes

* CorruptIOn leads to a reductIOn m the quallty of
products If bnbes are paId to mduce regulatory
offiCIals to overlook dangerous condItIOns or to
peflTIlt firms to reduce qualIty, the consumers' chOIce
may be dIstorted toward low-qualIty products 16

* CorruptIOn dzverts funds from mvestment and other
productlve actlVltles FIrms pay bnbes out of funds
mtended for mvestment, whIle offiCIals tend to dIvert
the payoffs mto consumptIOn, Illegal actIvItIes or
foreIgn bank accounts because of theIr IllegalIty 17

15 See MAlam, "Some EconomIc Costs of Corruptlon m LDCs," Journal
of Development Studles (1990) and Shielfer A and R VIshny
"Corruption "

16 See Susan Rose-Ackerman (1996), The PolItICal Economy of
Corruptlon--Causes and Consequences" Viewpomt No 74, The World
Bank
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InefficIency In admlmstrahve operahons and publIc sector
projects

*

*

*

Corruptwn leads to too large and too numerous
government projects if brzbe revenues mcrease wIth
the sIze and volume ofprocurement 18

Corruptwn promotes publlc projects that exhIbIt too
hIgh a level of techmcal compleXIty To Improve
possIbIlItIes for over-mvOIcmg and kIckbacks and
mmImIZe the nsk of detectIon, the government may
Import complex technology or goods mstead of
standardIzed, local, but possIbly more appropnate,
technology or goods Detectmg Improper valuatIon
or over-mvOIcmg of complex technology or goods IS
more dIfficult than of standardIzed ones, smce the
pnces of non-standardIzed goods are less lIkely to be
commonly known 19

Corruptwn raIses the cost of government prOjects
Government contracts and conceSSIOns may not be
allocated to the most efficIent bIdders The most
effIcIent fIrm could be wIllmg to pay the hIghest
bnbe, but declSlon-makIng offICIalS may not award
the contract to the hIghest bnbe offeror, smce they
may be mfluenced by consIderatIons other than Just
the SIze of the bnbe -- for example, favontIsm for a

19 A Shleller A and R VlShny, "CorruptlOn "
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*

*

partIcular chent or nepotIsm 20 Also, the most
efficIent finn may be honest, refuse to pay bnbes and,
therefore, not get the contract Case studIes from
around the world mdicate that Illegal payoffs can
mcrease the cost and lower the quahty of pubhc
works projects by as much as 30 to 50 percent 21

Corruptwn reduces the qualtty of publtc sector
prOjects The quahty of projects may suffer If
contractors make payoffs to be allowed to cut
corners 22

Corruptwn may lead offtclals to cause addltwnal
admlnlstratlVe delays m order to attract bnbes 23 In
addItIon, the negatIve effects of corruptIOn have been
shown to ovemde the effiCIency gams from mcreased
work efforts of those OffiCIalS receIvmg bnbes

20 See P Bardhan, "The Econonucs of CorruptIOn In Less Developed
Countnes A ReVIew of Issues

21 R Wade I The System of Adnumstranve and PolItIcal CorruptIOn Canal
IrngatlOn In South IndIa" Journal ofDevelopment StudIes (1982) and L
Manzetl1 and C Blake Market Reforms and CorruptIon III LatIn Amenca
New Means for Old Ways," ReVIew of InternatIOnal Polltlcal Economy
forthconung

22 See Susan Rose Ackerman, "The PolItIcal Economy of CorruptIon-
Causes and Consequences "

23 See G Myrdal, 'ASian Drama", vol II (New York Random House
1968)
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PolItical Consequences of CorruptIOn

The econOlIllC consequences detailed above have
pohtIcal corollanes Some of these effects are eIther
mentIOned or ImplIed m the diScussIon m chapter one, and
are developed throughout thIS volume

*

*

Corruptzon leads to a loss offazth zn the government
and non-complzance wah laws and regulatzons
EconolIllc development reqUIres not only sound
econOlIllC polIcIes but also complIance and
cooperatIOn of government offIcIals and cItIzens m
Implementmg these polICIes CItIzen complIance IS
more frequent where government officIals are
competent, Impartial and non-predatory Where
officIals are mcompetent and corrupt, complIance IS
seldom the optlmal strategy for citIzens, smce bnbery
and Illegal actIvIty yIeld hIgher rewards Non
complIance leads to addItIonal waste and
lIllsallocatlon of resources, smce both concealment of
Illegal practlces and enforcement of the law are
costly 24

Corruptzon undermznes the legztzmacy of
governments When a pubhc offiCial pursues hlslher
own mterest, m drrect conflIct WIth the mterests
attached to the publIc functIOn, the balance of
authonty both among government entItles and
between state and CIVIl socIety IS effectIVely

24 See M LevI and R Sherman (1995), "Raoona1 Comphance WIth
Raoonahzed Bureaucracy,', 1995 (ffilmeo)
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*

damaged 25 The nnpacts of these conflIcts undernune
the legItimacy of state mstItutIOns If the general
populatIon assumes that government officIals are not
bound by the restramts of theIr publIc functIOns, Its
InCentIve to bear the heavy cost of obedience to the
law wIll be affected accordmgly

Corruptzon undermmes democratlc values and
polztlcal equalzty CorruptIOn dIscnmmates agamst
those who are poorer and have less access to polItical
power by basmg entitlements on polItical patronage
rather than legal nghts 26 The hIgh mCIdence of
corruptIon m non-accountable governance structures
has led some polItIcal SCIentists to suggest that
corruptIon emerges ill these systems as a functIOnal or
InstitutIonal response that compensates for the
exclUSIOn of some groups from polItical
partICIpatIOn 27 But the eVIdence of East and Central
Europe and the former SOVIet Umon suggests the
reverse, that IS, corruptIon has reInforced polItIcal and
econOmIC dispanty by dIstnbutIng publIc goods and
servIces accordIng to pohtIcal power or connectIons 28

25D Thompson Polmcal Ethics and Publlc Office, (Cambndge Harvard
Umverslty Press, 1987)

26 Michael Johnston, Pubhc OffiCials, Pnvate Interests, and Sustamable
Democracy Connecuons Between Pohucs And CorruptIOn" (Dehvered to
Conference on Corrupuon m the World Economy) Apnl 16 1996
Washmgton DC

27 Samuel Huntmgton, Polmcal Order In A Changmg SOCIety, (New
Haven Yale Umverstty Press 1968) pp 59-71

28 See Robert Khtgaard, Controllmg CorruptIOn, p 41
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These polItIcal effects are less quantIfIable than
economIC harms However, If one bears m mmd the
Importance of governance mstItutIOns to stabIlIty as well as
economIC performance, then the WIde npple effects of
erOSIOn m the polItIcal order become clear

2.2 Causes of CorruptIOn

A useful way to thmk about corruptIon (and ItS cures)
IS to enVlSlon It as a symptom of "SIck mstItutlOns" What are
they? Let's get at thIS fust through a chIllmg scenano that IS
hkely to stnke many Afncan readers as famIlIar It comes
from BolIVIa A more analytIcal dIscussIOn WIll follow

La Paz, September 198529

Few mumcipal OffiCIalS will face SItuatIons as extreme
as the one encountered by Ronald MacLean-Abaroa when he
took over as mayor of La Paz, BolIVia Yet as hIS story has
been related to offICIals mother countnes, lIsteners have
responded WIth knowmg SmIles

On September 13, 1985, I was sworn m as the first
democratlcally elected mayor of La Paz smce 1948 I
knew I would be facmg a difficult task, but I never
zmagmed how grave the sztuatwn was I quzckly

29 Prepared by Prof Robert Khtgaard WIth the aSSIstance of Mayor
Ronald MacLean-Abaroa March 1996 ©Robert Khtgaard All nghts
reserved
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dzscovered that I had better fmd someone to loan me
money to survzve mto the next month, because my new
salary was the equzvalent ofless than US$lOO per month
Not only that, I would find a almost zmposszble to form
my zmmedzate staffsmce they would be pazd even less At
the end of that day, I boarded the mayor's vehzcle, a
decrepzt 1978 four-wheel dnve, to return home,
wondermg if I had not fallen mto a trap from whzch zt
was zmposszble to escape, short of reszgnmg from myfzrst
elected office

The zdea that radzcal change was essentzal turned out
to be my savwr I was facmg a lzmztmg case Bolzvza
was stlll m the mzdst of zts worst economzc crzszs ever
The former Preszdent had to cut hzs term short and leave
office before bemg dnvenfrom zt by the army, the people,
or most lzkely a combmatwn ofboth Though an honest
Preszdent, he was unable nonetheless to reverse the
economzc collapse Inflatwn m August had reached an
estzmated annual rate of40,000 percent

The next day I returned to my office, wondermg where
to start my reforms The four-wheel drzve had broken
down and I had to dnve to work m my own car Whzle
parkmg m front of czty hall, I notzced that there among
the cnppled vehzcles were two conspzcuously fancy cars
One belonged, I later learned, to aforezgn expert workmg
wah the munzczpalzty The other, an elegant sedan,
belonged to the cashzer of czty hall I had my first hmts
ofwhere the resources were

The cashzer was a fifth-class bureaucrat wah a
mzmmal salary who, I came to know, had the habzt of
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changmg several Umes a week whlch car he drove to
work He made no secret of h,s obvzous prosperzty In
fact he had taken the hablt of offermg loans to the
lmpoverzshed munzclpal employees, mcludmg some ofh,s
superzors, chargmg a "competltlve" weekly mterest rate

Later, up m my office, I developed a deep sense of
solztude Accustomed to workmg m the przvate sector,
where I managedfalr-slzed mmmg companzes, I was used
to workmg wlth a team In my newly elected post, there
was nothmg that resembled a team All the people I
found looked and acted more llke survlvors of a wreck
than anythmg else The professzonal staffwas earnmg an
average of about U8$30 per month Many employees
were anxzously seekmg alternatlve sources of mcome to
brzng home Corruptzon, ifnot always at the scale of the
cashler, was everywhere

Bol,v,a had Just had a change of government at the
natzonal level, and the new admlnzstratzon was from a
dzfferent party than my own I would not be able to count
on support from the natzonal government, as had been
customary m the recent past when mayors were appomted
by the Presldent and subsldlzed by the natzonal treasury
New laws meant that cltzes were on thelr own jznanclally,
and I learned that m two weeks I would have to meet a
payroll that was worth more than the total monthly
revenues of La Paz! Part of th,s was due to the
hypermjlatzon and the changes m federal support But
part of It, maybe a lot of It, was due to corruptzon

I found many slgns ofmallgnancy m the munzclpalzty
The degree ofmstltutzonal decay was such that authorlty
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had Vfrtually collapsed m the munzclpallty Everyone was
lookmg for his or her own survival m terms of mcome
generatlOn, and therefore corruptlOn was Widespread
Tax collectors used technzques rangzng from extortlOn to
speed money to arrangementsfor lower taxes m exchange
for a brzbe Property taxes were partlcularly vulnerable
to colluslOn between taxpayers and corrupt officzals A
new assessment was needed as the result of the
hypermflatlOn and a leglOn of munzclpal functlOnarzes
was ready to hit the streets, meet property owners, and
"negotlate" a property value that would sult both owners
andfunctlonarzes well, but one far below the true value
The result would be a tax savmg for the property owners,
partlcularly the rzch, a brzbe for the colludmg
functlOnary, and a City unable to provide services
because It lacked even mlmmal resources

The City government was m effect a huge
"constructlOn company" that wasn't constructmg much
The City owned tractors, trucks, and all kznds of
constluctlOn machmery There were two thousand City
laborers, who were pazd meager, fixed salarzes and were
only commg to work an average of five hours a day
Machznery was also used for a similar amount of time,
renderzng It extremely znefficlent given lts high capital
cost But I found that the use ofgasolzne, ml, and spare
parts was abnormally high Surely they were bezng sold
m the black market, I thought, and soon this Suspicion
was sadly verified New tlres and expensive machmery
parts such as fuel mJectors, pumps, and Caterpillar parts
were avazlable for sale and m exchange broken and used
parts were "replaced" on the City'S machmery
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Fmally, there was the mumclpal pollce, a "soft
pollce" that dldn't conduct cnmmal mvestlgatwns or
carry arms but was responslble for regulatmg the
mformal sector, mspectmg the markets for cleanlmess,
and keep order among the Clty vendors Thzs, too, was a
source ofcorruptlon, as the mumclpal pollce would extort
money m exchange for lettmg vendors undertake both
legal and lllegal actlvltles 30

SIck InstItutIons31

Some readers wIll have been m posItions not unlIke
Mayor MacLean-Abaroa's As m BolIvIa, the problems
facmg many countnes m Afnca go beyond econOmIC
hberahzanon and beyond multi-party democracIes, welcome
as these are The task IS now how to heal the sIck mstitutIOns
that plague our publIc and pnvate sectors

Development strategIes are smftmg from polIcy reform to
mstItunonal reform As we learn that econOmIC polIcy
reforms aren't enough for econOmIC success, that multI-party
democracy IS not enough for polItical success, that better laws
aren't enough for better JustIce, we focus on the mstItutIOns
through WhICh economIc, polItIcal, and legal actIvIty are
carned out and mediated

If the past fifteen years were notable for macroeconOmIC
and macropolIncal reforms, the next fifteen years WIll be the

30 See the case study In Part 3 4 below for an analysIs of the pohcy
response to thIS scenano

31 The remaInder of thIS sectIOn IS based on a paper by Robert Khtgaard
prepared for the IRISfUSAID workshop In Senegal
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era of mstztutlOnal adjustment

In the pnvate sector, not Just the declaratIOn of
"competItIve markets," but the Improvement of
market InstItutIOns, especIally VIs-a-VIS the poor
In publIc admImstratIOn, not Just (or even) less
government and fewer employees, but systems of
InfOrmatIOn and mcentIves whIch encourage
productIVIty, decentralIzatIOn, and partIcIpatIOn and
WhICh dIscourage rent-seekmg and abuse
In democratic polICIes, not Just multI-party electIOns,
but lImIts on campaIgn financmg, legIslative reform
and strengthenmg, and Improvements m local
governments
In legal systems, not Just better laws and
constItutions, but also systematIC mitIatIves to
Improve the honesty and capaCIty of polIce,
prosecutors, and Judges

These tOpICS are ObVIOusly senSItIve and context
speCIfic, and there IS less agreement mternatIOnally or In
Francophone Afnca about the nature of the refonns to be
pursued, compared WIth, say, the move to multi-party
democracy But the dynamICS of reform m thIS area WIll not
requITe that all countrIes agree to the same agenda-or even
that all partICIpate The problem WIll be less and less how to
persuade sovereIgn governments to "do somethmg" about
mstItutIonal development but how to do It The new wave of
democratically elected governments m the developmg world
IS recogmzmg that neIther free markets nor multi-party
democraCIes will succeed If the mstItutIOns of the pnvate and
publIc sectors are nddled WIth mstitutIOnal faIlure And as a
few countrIes make progress, others WIll follow
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But what exactly are these "mstItutIOnal faIlures" to
whIch "mstitutIOnal development" IS the alleged answer? In
thIs volume we focus on publIc sector mstitutIOns We may
usefully wstmgUlsh mefflclent mstltutzons that do not fulfill
theIr purported alms of servIce delIvery, faIr Judgment, and
effiCIent allocatIon, from SIck mstltutzons, a phenomenon
prevalent m though not confined to Afnca, the former
CommunIst world, some parts of ASIa and some parts of
Latm Amenca and the Canbbean It IS provocative to speak
of SIck mstItutIOns, also mdellcate to mdlcate theIr
geographIcal concentration But thIS dIstinctIon IS not meant
to be sensational It IS amazmg that more people outSIde the
countrIes affected do not seem to put SIck mstItutIons front
and center

SIck mstItutlons are those where a substantial number
of employees do not come to work or do other work (or
nothmg at all) whIle there, where corruption and favontIsm
are not Isolated mstances but the corrOSIve norm, where pay
scales m real terms have collapsed so that low- and mIddle
level employees cannot feed and house theIr famIlIes on theIr
OffiCIal pay, where employees therefore seek other forms of
compensation, mcludmg travel, study allowances, non-wage
benefits (WhICh have exploded m many countnes) as well as
IllICIt payments for domg (or not domg) theIr publIc duties

These observatIOns WIll undoubtedly sound famIlIar
to many readers Through theIr daIly expenences, they know
that SIck mstItutIons do not functIOn (Let's leave aSIde here
a second category of SIck mstltutIons, those that function
effectIvely but serve ends that are SIck-for example, an
apartheId state, a mIlItary apparatus, a secret polIce, perhaps
m the VIew of some readers some transnatIOnal economIC
mstitutIOns) PublIc serVICe becomes a source of publIc
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embarrassment, or IndIgnatIOn In many countrIes, both
multIparty democracy and free-market reforms, such as they
are, are threatened not Just by InefficIency In government, but
by InstItutIons that have grown sIck

Why are there sIck InstItutIons?

IncentIves In many countrIes have collapsed Real
wages In the pubhc sector have fallen radIcally SInce
the early 1970s 32 One World Bank study estImates
that In 1983 real wage rates for "hIghly skIlled"
members of the CIVIl servIce were 11 percent of what
they were In the mId-1970s In Ghana, 5 percent In
Uganda, 30 percent In Nlgena, and 45 percent In

ZambIa 33 Another study found that as a percentage
of the 1975 figure, In 1985 the base CIVIl servIce
salary rate at the "hIghest grade" was 4 percent of
what It was In 1975 In Somaha, 16 percent In SIerra
Leone, 19 percent In Tanzama, and 22 percent In
Nlgena 34 All of the 15 countnes surveyed by
RobInson fell below 60 percent of the figure a decade
before Ehot Berg's reVIew found that government
wage bills dIVIded by the number of employees "tend
to show sharp reductIons dunng the 1980s--40
percent IS not an uncommon rate of dechne over the

32 Robert Khtgaard,"Incenttve MyopIa World Development 17,4 (1989)

33 Barbara Nunberg and John NellIs, CIvIl ServIce Reform and the World
Bank (Washmgton, DC The World Bank, 1995)

34 D Robmson CIvIl ServIce Pay In AfrIca (Geneva Internattonal Labour
Office, 1990)
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decade ,,35 Usmg more recent data at the natIOnal
level, ill Haque and Sahay confirm the plummetmg
salary levels m Afncan countnes 36 Although perks
and non-wage benefits for government employees
tended to nse to compensate partly for thIS declme,
"government salary levels at the begmnmg of the
1990s were so low that many CIVIl servants vIewed
them as madequate to meet customary needs" 37

Moreover, mcentIves are also weak m the sense that
good performance goes relatIvely unrewarded and bad
performance relatIvely unpunIshed Salary
compreSSIon has grown In Ghana, one study found
that m the late 1980s the average pay for "hIghly
responsIble Jobs at the upper levels of the CIVIl serVIce
was only two to three tImes as hIgh as average pay m
the lower skIll categones" 38

Information and evaluatIOn are scarce and expenSIve,
WhIch mhlblts mternal and external controls

InformatIOn-processmg skIlls are weak at both the

35 Ehot Berg, Rethmkmg Techmcal Cooperanon Reforms for Capaclty
BUlldmg m Afnca (New York Umted Nanons Development Programme,
1993)

36 Nadeem Ul Haque and Ratna Sahay 'Do Government Wages Close
Budget Deficlts? A Conceprual Framework for Developmg Countnes and
Translnon Economies, ' r'Nashmgton, DC Internanonal Monetary Fund,
1995--unpubhshed prehmmary draft)

37 Berg Rethmkmg Techmcal CooperatIOn (1993) p 204 207

38 Berg Rethmkmg Techmcal Cooperanon (1993), p 207
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mdIvidual and mstrtutlOnallevels, due for example to
low levels of educatron and few computers, as well as
relatIvely few specialIsts such as accountants,
audItors, statisticIans, and so forth

PohtIcal monopolIes dOmInate, sometImes coupled
wIth VIOlence and mtImIdatIOn

CountervaIlmg mstitutIOns are weak, m part because
of mformatIOn and mcentrves problems but also
because of hostIle actIOns by the state

Some governments face a soft budget constramt,
meamng that foreIgn rod WIll fIll a good part of any
defiCIency due to mefficiency or corruptIOn

InstItutIOnal Adjustment

Note that sIck mstrtutions can be analyzed m
econOmIC terms, wIthout ImmedIately mvokmg other factors
that may be trnportant such as polItIcal leadershIp, sOCial and
cultural features, and so forth EconomIcs also provIdes
mSIghts about possIble solutIOns, whIch must be taIlored to
local pohtIcal, socIal, and cultural realItIes 39

Yet economICS has not been the metaphor through
whIch mternatIOnal rod has usually conceptuahzed
"mstitutIOnal development" In the decade ahead we WIll
rethmk mstItutIonal development m econOmIC terms, based

39 See Secllon 2 1of tlus chapter for a dIScussIon of the economIC stakes of
corruptIon
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on mformat:J.on, mcent:J.ves, and orgamzatIOnal structure The
pnnciples of mst:J.tutIOnal adjustment wIll mclude

Enhance mformatIOn and evaluatIOn Put It m the
hands of clients, legIslators, and those wIth offIcial
oversIght (regulators, auditors, judges, etc)

Improve mcent:J.ves Lmk mcent:J.ves to mformatIOn
about the attamment of agreed-upon object:J.ves

Promote competitIOn and countervaIlmg forces
mcludmg the mst:J.tutIOns of CIvil socIety, the media,
the legIslature and the courts, and political
partIes-and procedures that allow these dIfferent
mterests and VOIces to make a difference m policy and
management

Systematically attack systematIC corruptIOn

Harden the budget constramt One possIbIlity IS to
reduce foreIgn aSSIstance Another IS to make aId
contmgent on progress m mstItutIOnal adjustment

Tills approach contrasts WIth prevIous approaches to
mstItutIOnal development based on more more traInmg,
more resources, more bUIldings, more coordmatIOn, more
central plannmg, and more techmcal aSSIstance The
argument IS that wzthout mstltutlOnal adjustment, "more"
won't heal SIck mstItutIOns

Unfortunately, none of us have doctorates m how to
heal SIck mstItutIons And yet many of us confront "pat:J.ents"
that are gravely Ill--the mst:J.tutIOns m WhICh we work,
perhaps, or those that we regulate The task IS fIrst to face up

36

on mformat:J.on, mcent:J.ves, and orgamzatIOnal structure The 
pnncipies of mst:J.tutIOnal adjustment wIll mclude 

Enhance mformatIOn and evaluatIOn Put It m the 
hands of clIents, legIslators, and those wIth offIcial 
oversIght (regulators, auditors, judges, etc) 

Improve mcent:J.ves Lmk mcent:J.ves to mformatIOn 
about the attamment of agreed-upon object:J.ves 

Promote competItIon and countervaIlIng forces
mcludmg the mst:J.tutIOns of CIvIl socIety, the media, 
the legIslature and the courts, and polItical 
partIes-and procedures that allow these dIfferent 
mterests and VOIces to make a difference m polIcy and 
management 

SystematIcally attack systematIC corruptIOn 

Harden the budget constramt One posSIbIhty IS to 
reduce foreIgn aSSIstance Another IS to make rod 
contmgent on progress m mstItutIOnal adjustment 

Tills approach contrasts WIth prevIous approaches to 
mstItutIOnal development based on more more trronmg, 
more resources, more bUIldings, more coordmatIOn, more 
central plannmg, and more techmcal aSSIstance The 
argument IS that wlthout mstztutlOnal adjustment, "more" 
won't heal SIck mstItutIOns 

Unfortunately, none of us have doctorates m how to 
heal SIck mstItutIons And yet many of us confront "pat:J.ents" 
that are gravely Ill--the mst:J.tutIOns m WhICh we work, 
perhaps, or those that we regulate The task IS fIrst to face up 

36 



to the senousness of our endeavor, and move beyond sImple
bromIdes such as "let the market do It" or "more of the
same" Then, gUIded by success stones and by new work m
the SOCIal SCIences, we must expenment together wIth new
cures for sIck mshtutIOns

RestrIctmg OpportumtIes for CorruptIon

Corruphon IS but one of the mamfestatIOns of
mshtuhonal decay In the remamder of thIS sectIOn we focus
on the systeffilc causes of corruptIOn

The catalogue of corrupt acts, WhICh may be defined
as mstances of ffilsuse of office for unoffiCIal ends, mcludes
bnbery, extortIon, mfluence-peddlmg, nepotism, fraud, speed
money, embezzlement, and more Although we tend to thmk
of corruptIon as a sm of government, of course It also eXIsts
m the pnvate sector Indeed, the pnvate sector IS mvolved m
most government corruptIOn

DIfferent vanehes of corruphon are not equally
harmful Corruphon that undercuts the rules of the
game-for example, the JustIce system or property nghts or
bankmg and credIt-devastates econOffilC and polItIcal
development CorruptIOn that lets polluters foul nvers or
hOSpItalS extort patIents can be envIronmentally and SOCially
corroSIve In companson, some speed money for publIc
servIces and ffilld corruptIOn m campaIgn financmg are less
damagmg

Of course the extent of corruptIOn matters, too Most
systems can stand some corruptIOn, and It IS pOSSIble that
some truly awful systems can be Improved by It But when
corruptIOn becomes the norm, ItS effects are cnpplmg So,
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although every country has corruptIOn, the vanetIes and
extent dIffer The kIller IS systematic corruptIOn that afflIcts
the rules of the game It IS one of the reasons why the most
underdeveloped parts of our planet stay that way

What to do about systematic corruptIOn? Both multi
party democracy and free-market reforms WIll help Both
enhance competitIOn and accountabIlIty, and these m tum
tend to reduce corruption But democracy and freer markets
are certamly not suffiCient

CorruptIOn tends to follow a formula

C=M+D-A

Corrupnon equals monopoly plus dIscretIOn mmus
accountabIlIty Whether we are m La Paz, LIlongwe, or Los
Angeles, we WIll tend to find corruptIOn when someone has
monopoly power over a good or serVIce, has the dIscretIOn to
deCIde whether or not you receIve It and how much you get,
and lacks accountabIlIty

In such an mstItutIOnal context, and espeCially m
partIcularly vulnerable areas of government, corrupt
behaVIOrs can develop as a response to speCIfIC opportumtIes
Transparency InternatIOnal IdentIfied the followmg areas as
ones where corruptIOn IS most lIkely to flounsh

*
*
*
*

publIc procurement
rezomng of land
revenue collectIOn
government appomtments
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* local government 40

In these areas, but by no means m these areas only,
IlhcIt payments are generally paId for two reasons to obtam
government benefits or to aVOId costs

Pay to Get a Beneftfl
The government IS a buyer and a seller of goods and

serVIces as well as a dIstnbutor of SubsIdIes ThIS creates
mcenhves for firms to bnbe government officIals The
mcentIves to bnbe officIals mc1ude the followmg

*
*
*

*

*

*

to be mc1uded m the lIst of bIdders
to be selected as the wmmng contractor
to have officIals structure bIddmg
specIficatIOns so that the fIrm IS the only
qualIfIed supplIer
to obtam mformatIOn such as bIddmg
specIficatIOns
to be allowed to over-mVOIce for servIces or
to reduce the qualIty of servIces
to be Judged qualIfied for a publIc benefit or
to be selected to receIve a scarce benefit

These opportumtIes may anse m the allocatIOn of all
kmds of publIc goods and proJects, from socIal secunty
benefits to pnvatIzatIOn projects

40 Transparency InternatIonal, A NatIOnal Integrzty Source Book for
BUlldmg More Transparent and Accountable Government (Draft 1995)
p 11

41 Susan Rose-Ackerman, I An EconomIc PerspectIve on CorruptIon,"
paper presented at Dakar IRIS-AID conference March 1996
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Pay to AVOld Costs42

The government also Imposes regulatIons, levIes
taxes, and enforces laws As It carnes out these functIons,
government offICIals may delay and harass firms and
IndIVIduals they deal wIth, and they can Impose costs
selectIvely In a way that affects firms' competItIve posItIons
Under these cIrcumstances, a fIrm may have the folloWIng
IncentIves to bnbe OffiCIalS

*

*
*
*
*

to get a favorable InterpretatIOn of the rules or
to get a dIscretIonary Judgment In ItS favor
to aVOId or reduce taxes
to aVOId admInIstratIve delays
to aVOId law enforcement
to have offICIals restnct the entry of
competItors

It IS Important to note that as the economy grows and
economIC opportumtIes Increase, the opportumtIes for
corruptIOn may also expand The emphasIs IS commonly-
and nghtly so--on the Impact of corruptIOn on the economy
However, growth may also Influence corruptIon

The Impact ofa Large Publzc Sector
The scope of possIble corrupt behaVIOr, as defined In

thIS volume, COInCIdes WIth the range of publIc goods
admInIstered by officIals In most socIetIes, these would
Include legIslation, adJudIcatIOn, lIcenses, and tax collectIOn,
for example, but In command economtes, thIS would, of
course, also Include the means of productIon Where goods
and means of production are In pnvate hands, owners have an
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mcentIve to protect them through such thmgs as secunty
measures and Insurance, and wIll place them m others' hands
only where relatIonslnps of trust or contract reduce the rIsk of
opporturnsm and loss However, where goods and means of
productIon are publIcly owned, the nsk IS spread across an
entIre polIty, and therefore the IncentIves of IndIVIduals to act
m order to polIce and protect publIc property IS
correspondIngly dIffused

ProtectIng the publIc's Interests depends on
governance mecharnsms -- accountmg standards, tendenng
procedures, audItors, separatIon of powers, and accountabIlIty
to the publIc The task of governance mecharnsms IS large
enough even when the role of government IS lImIted to lIttle
more than pohcymakmg and revenue collectIon Where It IS
broader and mcludes a large element of publIc ownershIp of
econOmIC enterprIses, the stresses on publIc offiCIals grow
exponentIally, and the abIlIty of governance mecharnsms
effectIvely to control qUalIty and Impose accountabIlIty wears
thIn In these CIrcumstances, the publIc servIce can become
both encrusted WIth bureaucratIc speCIal Interests and hobbled
by madequate resources

The later hIStOry of the SOVIet Umon Illustrates thIS
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Improved prodUctIvIty, state enterpnses mIght wIthhold thIs
mformatIOn from econOmIC planners m order to pocket the
wmdfall through black market transactIOns or other means
PublIc accountmg and subsIdy practIces applIcable to state
enterpnses, now known as the "soft budget constramt,"
allowed thIS behavIOr to reach epIdemIc proportIOns and
hastened the demIse of the SovIet economy In the absence
of pnvate property, the autocratIc head of state had
essentIally the only dIrect mterest m makmg the system
functIOn wIthout corruptIon -- but the vast scope of the
system and the erOSIOn of deterrence made thIS task
ImpossIble 43

Many socIetIes have expenenced thIS syndrome m
some way Developmg countrIes, mcludmg Afncan natIOns,
often have very large state sectors where mechamsms of
accountabIlIty are meffectIVe and msntutIOns have become
"sIck" In these SItuatIons, numerous opportumtIes for
corruptIon arIse EconomIc actors confrontmg a faIlmg and
predatory pubhc sector Will seek opportumtIes to advance and
protect therr mterests As dIscussed above, they WIll prOVIde
bnbes or favors to obtam government benefits or to aVOId
costs to themselves The way out of thIS trap IS to find means
of lImItmg the tasks of government m a way that ensures
accountabIlIty

Addressmg the Problem
CorruptIOn IS a cnme of calculatIOn, not passIon

True, there are Saints who reSIst all temptatIon, and honest
offICials who reSIst most But when the SIze of the bnbe IS

43 Mancur Olson, Capltalzsm Socwlzsm and Dictatorship (draft
manuscnpt, 1996) at pp 94-130
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large, the chance of bemg caught small, and the penalty If
caught meager, many offICIals WIll succumb SolutIOns,
therefore, begIn WIth systems MonopolIes must be leavened
DIscretIOn must be clarIfied AccountabIlIty must be
strengthened The probability of bemg caught must mcrease,
and the penaltIes for corruptIOn (both gIvers and takers) must
nse IncentIves must be lmked to performance

Each of these headmgs mtroduces a vast tOpIC, of
course, but notIce that none ImmedIately refers to what most
of us thInk of first when corruptIOn IS mentIOned-new laws,
a change In mentalIty, an ethIcal revolutIOn Laws and ethICS
codes prove msufficient when systems are not there to
Implement them Moral awakemngs do occur, but seldom by
the deSIgn of our publIc leaders If we cannot engmeer
IncorruptIble offiCIals and cItIzens, we can nonetheless foster
competItIOn, change mcentIves, enhance accountabIlIty m
short, fix the systems that breed corruptIon

ThIS IS not easy But three pomts deserve emphaSIS
FITst, successful examples do eXIst of reducmg corruptIOn, at
the level of frrms, cItIes, projects, mimstrles, and entIre
countnes Second, many of these success stones contam
common themes ThIrd, the fight agamst corruptIOn can be
the leadmg edge to much broader and deeper reforms of
government

How do these concepts help us understand the speCIfic
condItIons of corruptIOn on the Afncan contment? The last
sectIon of thIs chapter applIes our analySIS of systemIC causes
and consequences generally to problems of corruptIOn In
Mnca
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2.3 Corruption in Africa44

What IS the phenomenon of corruptIon m Mnca? It
takes many forms and occurs at several dIfferent levels 45

"IncIdental" corruptIOn occurs at the level of opportumstIc
mdIviduals or small groups It can be seen m the unplanned
solIcItatIon and acceptance of bnbes--polIcemen erectmg
roadblocks to extract payments from dnvers, underreportmg
of taxes, embezzlement, etc Such small scale, petty bnbery
IS WIdespread m West AfrIca Although the gams or rewards
are typIcally small, m the aggregate It may be qUIte costly,
and IS an IrrItant for the many who are affected

"SystematIC" corruptIOn IS not as random, usually
mvolves large gaIns, and IS often assOCIated WIth popular
scandal For example, the 1975 Nigenan cement scandal
mvolved publIc offiCIals and mIddlemen who embezzled
huge sums of money, and eventually led to a government
purge SystematIc corruptIOn can become entrenched and
mvolve very large numbers of corrupt OffiCIalS,
mtermedmnes and entrepreneurs SmugglIng exports, for
example, IS extenSIve m many Afncan countnes despIte the
presence of customs OffiCIalS The ease WIth whIch
regulatIons can be contravened IS well known In Tanzama,

44 ThIS sectlOn IS based m large part on a text supphed by Sahr John
Kpundeh

45 For a detailed mSCUSSlOn of levels of corrupuon see for example
Stephen P R.1ley The Land of Wavmg Palms PohtlCal Economy
CorruptIon Inqumes and Pohucs 10 SIerra Leone I 10 Corruptzon Causes
Consequences and Control edIted by M Clarke, London Frances Pmter,
1983
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especIally m the late 1980s, busmess people m collusIOn wIth
publIc officIals regularly defrauded the government by
purchasmg non-exIstent goods 46 Patterns of systematIc
corruptIOn can be assocIated wIth both complIant bureaucrats
and key polItIcal actors Kwame Nkrumah of Ghana, Siaka
Stevens of SIerra Leone, Mobutu of ZaIre, are all examples
of corrupt semor polItIcal figures, and eVIdence of theIr
malfeasance has been uncovered through mvestigative
mqumes, and m the case of Mobutu, hIS own publIc
confeSSIOns 47 In some cases, there have been symbIOtIC
networks mvolvmg both polItIcal leaders and publIc sector
workers In SIerra Leone dunng the All People's Congress
(APC) regIme, 1968-1992, the CIVIl servIce became hIghly
polItICIzed as workers Jomed the rulIng party In return for
theIr loyalty, government employees were often shIelded and
pampered, allowed to mcrease the range of theIr powers and
pursue opportumtIes for self-enrIchment 48

In some cases, corruptIOn becomes so entrenched that
It creates negatIve patterns and expectatIons that can be
dIfficult to break out of Scholarly research has documented
the WIdespread devastatIon of thIS phenomenon m AfrIca In
Ghana, there IS a culture of corruptIon and an mformal polIty
VIctor LeVme, an expert on Mncan polItIcs, quotes one

46 Kpundeh S J and Bruce Hellman (1996) Rushwa An ExammatIOn of
Corruption ill Tanzama" Subnntted for pub1J.catIon to the ReVlew ofAfncan
Polltlcal Economy Joumal

47 Some wnt.ers refer to entrenched corruptton as systemIC" and corruptIOn
mvolvmg htgh-Ievel offICIals as "grand"

48 Sahr John Kpundeh, Polmcs and CorruptlOn En Afnca A Case Study of
Slerra Leone (Lanham MD UmversIty Press of Amenca 1995) p 65
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Ghaman, "We GhanIans are so accustomed to bnbmg our
officIals, and they to stealmg our rate-moneys, that It would
be consIdered odd If we dIdn't bnbe and they dIdn't steal ,,49

NepotIsm--provIdmg Jobs for famIly members--arguably IS
sOCIally compulsory m Afncan countnes50

, but IS consIdered
a grave offense m the West It IS worth remmdmg ourselves,
however, that a culture of corruptIOn charactenzed many
JunsmctIOns III the West and III some cases was only defeated
wIthm the last few decades

Vulnerable Areas

CorruptIon III pubhc hfe typIcally occurs m a few key
areas, regardless of the nature of the polItIcal system or the
level of socIal and econOmIC development In general,
corruptIOn IS most lIkely to occur where publIc and pnvate
sectors (broadly defined) meet, and especIally where there IS
a dIrect responsIbIhty for the proVIsIOn of a deSIred serVIce or
the applIcatIOn of specIfIc regulatIOns or leVIes In Afncan
countnes, there are qUIte a few areas consIdered "hIgh
pnonty" areas--where corruptIon IS most lIkely to flounsh

For example, m response to a survey, partIcIpants m
the USAIDIIRIS workshop m Dakar IdentIfIed the followmg
as areas where corruptIOn occurs m theIr countnes

*
*

management of publIc compames
publIc markets

49 V LeVme, PolitIcal CorruptIOn The Ghana Case (Stanford Hoover
InstItutIOn, 1975), p 12

SOn Apter, Ghana In TransitIOn (New York Atheneum Press, 1963), p
6
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* fiscal adnnrnstratIOn
* customs
* JustIce 51

In revenue collectIon departments, partIcularly
mcome tax departments and customs, one can fmd numerous
cases of eIther tax dIverSIOn, tax aVOIdance and/or tax
evaSIOn Through bnbery and other forms of patronage, a
wealthy elIte can escape the payment of taxes or a fair level
of assessment Customs offIcIals can use the threat of delay
or hIgh levIes, or alternatIvely, the promIse of low
assessments to extort funds from busmess people There are
also SItuatIOns where goods are generally mIsdeclared,
contrary to the customs and eXCIse regulatIOns m the vanous
countrIes Thus, smugglIng, though Illegal, IS WIdespread m
a maJonty of Mncan countnes, and appears to be related to
the scarCIty of foreIgn exchange KIckbacks, percentages or
other "gIftS" are offered to publIc offICials by busmessmen
who eIther over-mvOIce Imports and under-mvoice exports--a
practIce WhICh demes the country ItS valuable foreIgn
exchange and tax revenues

In qUIte a few Afncan countnes, corruptIOn has been
prevalent m the JUdICIary DeclSlons on pendmg cases are
made by Judges before they are actually tned, eIther m
accordance WIth dIrectIves Issued from the government m
power or because they were Just plainly bnbed Bnbmg
people who have a sIgmficant mfluence m the dIspensatIon of
JustIce rums the publIc trust m the legal system In SIerra
Leone for example, nearly 80 percent of respondents m a

51 Nearly three-quarters of respondents saId that they faced Issues of
governance and corrupnon In theIr work See the Annexes to thiS volume
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survey tlnnk there are two mterpretatIOns of the law one for
the nch and one for the poor Such attItudes grow out of the
fact that quesnonable mfluence reqUIres the use of specIal
connecnons, knowledge and money 52

"Ghost" workers m the publIc servIce compnse
another pnonty area where corrupnon has flounshed
InvesngatIOns m many Mncan countnes have revealed large
numbers of people on government payrolls that do not
actually eXIst ThIS has been a contInUOUS dram on publIc
funds In Uganda for example, a PublIc Sector RevIew
COmmISSIOn Idennfied 42,000 "ghosts" on the publIc payroll
-CIVIl servants who have renred, dIed or sImply never
eXIsted 53

CorruptIOn also finds expressIOn m the appoIntment
of famIly members, relanves and frIends to publIc
orgamzanons that have profitable monopoly posItIOns m
some area of pnvate or publIc sector actIVIty Such posinons
are hIghly pnzed due to the matenal and pecumary benefits
offIce holdIng bnngs to ItS occupants Consequently,
corruptIOn IS wIdespread m appomtments or electIOns of
publIc officials of every rank

At a more petty level--but one WhICh most dIrectly
affects an aggneved publIc, corruptIOn mvolves countless
underpaId, or sImply greedy cIvIl servants who charge the

52 Sahr Kpundeh, Politics and Corrupnon In Afnca A Case Study ofSierra
Leone, p 112

53 Petter Langseth ClVll Service Reform In Uganda Lessons Learned
EconomIC Development InstItute of the World Bank Workmg Papers,
1995
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publIc for serVIces they should nghtly receIve wIthout
addItIonal fee Pnme areas mclude Issumg dnvers lIcenses,
passports, and busmess permIts In some cases, these CIvIl
servants pay a certaIn percentage of theIr Illegal gams to theIr
supenors so they can contmue to hold the offIce and benefit
from the IllICIt opportumtIes It affords them

Another common scam IS for CIVIl servants to seek
travel abroad so they can submIt grossly mflated claims,
whIch, usually for a few days travel, can be worth as much as
two to three months oftherr regular monthly earmngs PolIce
offIcers, especIally traffIc polIcemen, offer a hIghly VISIble
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PublIc outrage about corruptIOn m Afnca has been
openly expressed smce early 1990, spawned by pro
democracy movements that drew large numbers of people
mto polItIcal debate and encouraged them to orgamze Street
protests, stokes and other outbursts of dIscontent mtroduced
multIparty polItIcs to many AfrIcans and even sometImes
urged people to remove unpopular leaders, eIther through the
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out and orgamze mdependently of the state, but demanded
accountabIlIty from theIr elected offICIals

HIgh-level state corruptIOn became a promment
target Its pumshment and eradIcatIon was frequently
demanded by those assembled behmd democratIc banners
Independent newspapers and magazmes ran numerous
exposes Trade umons, popular orgamzatlons and oppOSItIon
partIes urged the removal of corrupt offICIals and the
recovery of embezzled funds Elected legIslators and
members of mcommg governments drafted codes of conduct
and appomted mvestIgatIve panels to cleanse the bureaucratIc
apparatus55 These actors VIew corruptIon as VICIOUS to
democratIc practIce because by ItS very nature, It despIses
publIc scrutmy and control And smce It propped up many
greatly dIslIked governments and admImstratIOns through
polItIcal patronage, efforts by new democratIc forces to
expose and lImIt corruptIOn weakened supporters of the old
reglme56

One problem facmg reformers such as Afncan
polIcymakers and nongovernmental orgamzatIOns (NGOs) IS
to SIft through the mass of problems, and determIne those
most dIsablIng and those most susceptIble to reform Dele
Olowu, an expert on PublIc AdmImstratIOn and corruptIOn m
Afnca, argues that governmental corruptIOn IS pervaSIve m
Afnca because efforts have focused on remedIes before a

55 Id P 33
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thorough analysIs of the problem 57 PolIcymakers' lack of
understandmg of some of the root causes has led to
meffectIve reform MIchael Johnston, a polItIcal sCIentIst
who has wntten extensIvely on corruptIon, suggests that
reforms Implemented m a complex polItIcal settmg that IS
only partIally understood may have undeSIrable results 58

There have been numerous attempts to tackle
corruptIon m AfrIca Unfortunately, many of the approaches
have not been systematIc but merely polItIcal maneuvers to
qUIet a dIssatIsfied publIc and mternatIonal donor commumty
On the other hand, devlSlng an antIcorruptIon strategy IS
complex because the success of any program depends heavIly
on a strong COmmItment from the country's preSIdent, cabmet
members and the most semor officlals--the abusers WIthout
theIr cooperatIon, or certamly the dedIcatIOn of the preSIdent
and people m key pOSItIons of authonty, malfeasance
becomes cyclIcal

The causes and dIagnoses dIscussed below cut across
the VarIOUS types of corruptIon m AfrIca As publIc pressure
grows to combat corruptIon m AfrIca, It IS nevertheless clear
that greater understandmg of the causes and stakes mvolved
IS necessary to the formulatIOn of SolutIons that can make
sIgmfIcant progress m IImItmg It

57 D Olowu, "CorruptIon ill NIgena Causes Consequences and
RemedIes" Paper Presented at the Fifth Anti-CorruptIon Conference ill

Amsterdam, 8-12 March 1992

58 Michael Johnston Polltlcal Corruptwn and Publlc Pollcy m America
p 140
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Lack ofAccountabllzty and Transparency
At least until recently, Afncan governments rarely

have been held accountable by theIr cItizens The pnnclple
of transparency demands that every publIc act be done m an
open manner Actions of publIc officers must be above board
and every act that may generate SuspICIOn should be
explamed Failure to observe openness m the conduct of
publIc duties presents opportumtles for the dIshonest to cloak
theIr activIties m secrecy whIle m actualIty mvolvmg
themselves m extortion and favontlsm

Democratic systems offer mechamsms to mimmIZe
corruptIOn by mtroducmg greater accountabIlIty and
transparency mto governance In SIerra Leone, for example,
there appears to be a dIrect lmk between corruptIon and
undemocratic polItICS WIdespread abuse has been uncovered
as an mcreasmg number of scandals surfaced followmg the
1978 mtroductIOn of the one-party system, whIch closed the
door on accountabIlIty Any mstItutIOn that mIght have
served to check government agenCIes was elImmated The all
powerful preSIdent headed practically everythmg mcludmg
the army, the state-run umverslty and CIVIl serVIce, and
tolerated no questIOns on matters that should have reqUIred
publIc explanation In Nlgena, espeCIally dunng the
Babagmda AdmmistratIon, accountabIlIty was non-eXIstent
The AdmImstratIon refused to publIsh semor offiCIals'
declarations of assets and press cntIcs were persecuted by the
government, mtenslfymg hIgh-level corruptIOn 59 If
polItICIans had any mtentIon of lImltmg corruptIOn, any
revelatIon of wrongdomg would have been accompamed by

59 L DIamond, "Nlgena's PerennIal Struggle agmnst CorruptIOn Prospects
for the Thrrd Repubhc" CorruptIOn and Reform Vol 7, No 3(1993)
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SWIft retalIatory measures, and faIlure to take such actIOn
would have provoked an ImmedIate publIc outcry
AdmlmstratIve mIsuse of funds would have been rare, the
pOSSIbilitIes of bemg caught, hIgh, the penaltIes, severe, and
the potentIal gaIns, most problematIc 60

Where polItICIans have mdulged m wrongdomg and
the publIc IS paSSIve, If not equally as self-mdulgent, publIc
employees feel as If they mIght as well get a share of the
plckmgs 61 Some dIsclosures from the 1992 corruptIon
mqumes m SIerra Leone seem to support the VIew that
adffilmstratIve and polItIcal malfeasance feed on each other
Semor CIVIl servants dunng the APe's reIgn, accordmg to
COmmISSIOn testImomes, embezzled government funds WIth
the knowledge of equally gUIlty polItICIanS 62 It IS
partIcularly dIfficult to mstItute transparency and
accountabIlIty m a system where those m top polItIcal
posItIons conmve WIth CIvIl servants to defraud the country 63

Overcentralzzed and InterventWnlst Government
PublIc bureaucracIes m Mnca are usually over-

60 G Crn.den, "DealIng WIth Adnumstral1ve CorruptIOn' Unpubhshed
paper, 1992

62
Sahr Kpundeh, Politics and Corruptlon m Afnca A Case Study ofSierra

Leone

63
In other cases, such as the Wedtech scandal In the Umted States, corrupt

pOlItICIanS m fact overcame the reSIstance of offiCials who mIght otherwIse
have aVOIded wrongdomg
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centrahzed, often wIth ambIguous hnes of authonty, and
under or over-elaborated rules of authonty ThIS IS a major
contnbutor to governmental corruptIon The state tends to
centralIze ItS powers m the executIve branch wIth few checks
or balances from the legIslature, the courts, or regIOnal or
local governments Accordmg to one scholar who has
extensIvely studIed these Issues m Afnca

CorrupTIon m AfrIca IS pnmanly located m the exeCUTIve
branch of government for the ObVlOUS reason that the
legislaTIve and Judicial branches have generally lost
whatever mdependence and power they may have once
possessed 64

The pnvate sector IS left to deal wIth an mflated
central pohtlcal authonty whIch makes decIsIOns that could
well be left to the Impersonal Judgment of the CIVIl serVIce 65

The combmatIOn of vague defimtIons of pubhc functIOns and
the absence of effectIve oversIght has led to semor
government offIcIals assummg extraneous tasks, thereby
placmg themselves m pOSItIons to mfluence matters for theIr
personal benefit For example m SIerra Leone, Ben Kanu, the
Mmlster of State Enterpnses and Industnes dunng the
Momoh AdmImstratIon, decIded to assume responsIbIlIty for
the MantIme FreIghts Levy Fund, formerly the responsIbIlIty
of the SIerra Leone Shlppmg Company Mter he seIzed
control, It was alleged that hundreds of thousands of dollars

64 R WillIams, Polztlcal CorruptIOn In AfrIca (Aldershot Gower
PublIshmg Company, 1978)

65 Olowu, D "Governmental Corrupnon and Afnca's DemocratlzatlOn
Efforts" Journal ofCorruptIOn and Reform, Vol 7, No 3 (1993), P 230
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were nnsappropnated and embezzled 66

Furthermore, the government IS the focus of all power
m most developmg countnes, and especIally m Afnca The
scope of governmental authonty, especIally dunng one-party
rule, extends to the pnvate sector No mdustry IS protected
from ItS mterference mcludmg bankmg, retaIl trade and the
Import/export Industry The government usually IS the largest
employer, servIce prOVIder, regulator, and contractor, and
deternnnes the level and nature of econonnc actIVIty It IS
thIS great concentratIOn of power--pohtIcal econonnc, and
bureaucratIc, together WIth the developmental needs of ItS
CItIzenry that proVIde fertIle ground for corruptIOn The
constant pressure from local bUSInessmen and transnatIOnal
corporatIons--all clamonng for pernnts, contracts,
certIficates, Import hcenses--creates an overwhelnnng
temptatIon to "grease the wheels," and ensure deSIred results
As argued preVIOusly, the WIder the scope of government In
the affaIrS of SOCIety, the greater the opportunItIes for
corruptIon In SIerra Leone for example, such opportumtIes
were explOIted by dIshonest people m the early 1980s,
espeCIally dunng foreIgn exchange shortages that
subsequently led to a sIgmficant declme m Imports OffICIals
m the bankIng mdustry and the MInIstry of Fmance became
targets of bnbery CorruptIon not only grew but gathered

66 Sahr Kpundeh, 'CorruptIon ill SIerra Leone Causes, Costs and
RemedIes" Paper Prepared for the Econoffilc Development InstItI1te of the
World Bank, 1996
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momentum dunng thIS penod 67

Low Salary Scales for Pubhc Officzals
Low salanes encourage corrupt behavIOr Poorly paId

CIVIl servants admlmster hIghly-valued programs, budgets,
taxes, custom regulatIons, etc, and there IS an almost
IrresIstIble temptatIon to levy fees CorruptIon IS not only an
Issue for the powerful or a matter of uncontrolled greed It IS
also a means of survIval on the part of JUnIor CIVIl servants
and poorly paId workers CIVIl servIce remuneratIon and
condItIons of servIce have contInuously detenorated over
many years In the wake of structural adjustment programs
CIvIl servants have a hard tIme SurvIVIng on Just one salary -
hence workers look for alternatIve ways to generate
addItIonal Income, and second Jobs and moonlIghtIng follow
Employees are not dedIcated If theIr salanes are Inadequate,
and perhaps only the spOIls of office keep them there
Vulnerable departments such as polIce and customs are npe
for corrupt behavIOr because they have large numbers of
workers who are lower ranked and III dIrect contact WIth the
publIc Furthermore, not only are they unsure about
reCeIVIng theIr salarIes at the end of the month, they may not
even be sure whether they are stIll employed because of
frequent and sudden cutbacks The notIon of a stable and
secure career structure, whIch has been absolutely central to
the Idea and realIty of publIc servIce as It was developed In

67 Sahr Kpundeh, "Kleptocracy and the Culture of CorruptlOn The
PohtIcal Economy of MIsmanagement m SIerra Leone" Paper presented
at the CanadIan Assoclatlon of Afncan StudIes MeetIng, Montreal, May 2
5 1996
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the West, IS not well estabhshed m Afnca 68

Lack ofCommltment
The absence of a strong cmrumtment from pohtIcal

actors, who often talk of accountabIhty and mtegnty yet
translate few promIses mto genume efforts to detect and
penahze unethIcal behavIOr, has contrIbuted to
msntutlonahzmg corrupnon Even after antIcorrupnon
agencIes are created, they are usually dented the resources
and mdependence necessary to acmeve theIr stated purposes
In Tanzama, for example, PresIdent MwmYI's 1990
mamfesto, PreSIdentIal CIrcular No 1, proVIded gmdelmes on
methods and strategIes to curb malfeasance by mcorporatmg
the concepts of transparency and accountabIlIty mto publIc
serVIce Yet, these efforts lacked the matenal support
mstltunons needed to fight corrupnon SImIlarly m SIerra
Leone, the antIcorruptIOn and antIsmugglmg squads
estabhshed by PresIdent Joseph Momoh achIeved IImtted
successes, and the 1992 COmmISSIOnS of mqmry revealed hIS
antIcorruptIOn record was worse than all prevIOUS
preSIdents 69

The key to ensunng that polItIcal actors make a strong
COmmItment IS to deVIse an actIOn plan that constItutIOnally
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LeadershIp Code of Conduct by arrestIng and prosecutIng
those suspected of wrongdOIng 70 However, the effectIveness
and success of such an InstItutIOn has a lot to do wIth Its
degree of autonomy As In Uganda, the best way to make
such a body free from all extraneous and polItIcal pressures
IS to make It answerable to ParlIament rather than the Head of
State

IneffectIve Law Enforcement Machmery
In AfrIcan countrIes where the government IS known

to be soft on corruptIOn, wrongdOIng blossoms These
countnes are plagued by weak law enforcement agenCIes,
semor offiCIals collaboratIng wIth undeSIrable elements, and
lIght pumshment for those conVIcted of Illegal actIVItIes The
SIerra Leone Government IS known to tolerate Illegal mInIng,
for example 71 Desmond Luke, a PreSIdentIal candIdate In the
country's 1996 electIons made the follOWIng observatIOn

It seems no one can control thIS Industry and the result IS that our
ferule soIl IS laId to waste our school-gOIng kIds drop out to seek
qUIck wealth and yet everythIng IS smuggled out for the benefIt of
the outSIde world ThIs SItuatIOn must change 72

Governments must "get tough on cnmmals" Of course,
better laws can help effectIvely structure antIcorruptIOn
campaIgns but legal reforms are Just part of the solutIOn

70 Sahr Kpundeh and Bruce Hellman, "Rushwa An ExammatIon of
CorruptIon m Tanzama "

71 Sahr Kpundeh, "Kleptocracy and the Culture of CorruptIon "

72 L Gbene, "SIerra Leone Economy Curse of RIches" InternatlOnal
Press Service March 11, 1996
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In conclusIOn, It IS Important to pomt out that
AfrIcans are aware of the problems of corruptIon and abuse
that have charactenzed authontanan regImes, and belIeve
these Issues must be addressed lInmedIately Many are takmg
a very courageous stand m promotmg democratIzatIOn and
democratIc governance as ways to curb that abuse But smce
the overall democratIzatIon process IS usually long, pamful
and complex, rather than Immediately alleviatmg condItIons,
It can mtensify problems m the short term The challenge IS
to survIve the transItIOn, not to aVOid it
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Chapter 3: Responses to Corruption

Effective ways to combat corruptlOn and ensure good
governance are best understood through an exammatlOn of real
cases This chapter presents examples from several dIfferent
settmgs, mcludmg Mnca, other developmg reglOns, and the
mdustnalIzed world Some of the examples fit the case study
pattern more closely, and allow for the analysIs of success stones
Others either provide lessons from faIled efforts to curb wrongdomg
or are more general m nature, offenng an overview of reform efforts
m particular countnes or fields Chapter 4 pulls together some of
the threads runmng through the examples provided m thiS chapter
mto an analySIS of the lessons learned and of strategies and
methodologies related to governance reform

As With corruptlOn problems generally, the cases that
follow lend themselves to analySIS as pnnclpal-agent problems,
accordmg to Khtgaard's formula C =M + D - A, corruption equals
monopoly plus dIscretion mmus accountabIlIty As such, the
problems presented m the examples can be addressed by approaches
that set clear standards, constram discretIOn, provide pOSItive
mcentIves, Increase the flow of mformatlOn, and mtroduce
competitIon Another way to look at thiS IS to say that the exercise
of publIc power that IS less vIsIble and less constramed creates
opportumtles for corruptIOn In the long term, the answer IS, where
possible, to create or strengthen a pluralIty of checks and balances,
such as

• competIng sources of the same publIc authonty,
• powers of oversIght by other branches of government,
• clear cntena to wmch offiCials are answerable and wmch

can be venfled by a host of publIc and pnvate actors,
• cItizen nghts to obtam relevant offiCial mformatlOn or to

bnng lawsUIts In the publIc mterest -- as well as a property
nght or entitlement to clean government that cItizens wIll
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have an mcentlve to enforce, and finally,
• reasonable career paths and compensatIOn packages that

would encourage professIOnahsm m the CIVIl servIce

The cases presented m tms chapter represent a broad range
of problems and approaches to reform Three of the cases come
from Afnca The Bemn and NIger examples concern movements
agamst corrupnon m the wake of pohncal changes brought about by
the NatIOnal Conferences of 1990-1991 The Uganda case
exammes the struggles and successes of Uganda's contmumg
process of CIVIl servIce reform and strengthenmg of transparency
The other two cases come from Latm Amenca and the Umted
States The Bohvla case, wmch deals WIth reforms m the
mumclpahty of La Paz, was presented by Robert Khtgaard at the
IRISIUSAID workshop m Dakar The remammg case, from the
Umted States, Illustrates some of the ways m wmch the Amencan
system of separatIOn of powers at the federal level has dealt WIth
fraud and abuses of authonty

Please refer to Tables 1 and 2 m the Annexes for the analytIcal
frameworks used m prepanng the cases that follow

3.1 Bemn the Struggle Agamst CorruptIOn 10 Theory
and PracticeI

Between 1960 and 1972, chromc pohtIcal mstablhty,
eVIdenced by a senes of rmhtary coups, earned Dahomey (known
as Benm smce 1975) the unfavorable tItle of «Afnca's SIck cmld"
In October 1972 a coup brought to power young rmhtary offIcers
and mtellectuals who had been greatly mfluenced by the radlcahsm
of mtematIOnal upheavals such as France's 1968 student
movement They pledged to end dependency on foreIgn aSSIstance

1 ThIs section IS an edIted verSIOn of the presentation prepared by Dr
Moussa Okanla, USAIDIREDSOIWCA, for the Dakar workshop
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and to henceforth rely pnmanly on natlOnal resources to meet
expenses related to the country's sovereIgnty and development

In 1974, the new regtme carned out a natlOnahzation of the
economy, mcludmg the bankmg sector ThIS was facIhtated by
phenomenal mcreases m the transshIpment of products to Nigena
whIch allowed the state to amass sIgmficant fmancial resources As
a result, the development of pohtIcal cronyIsm m PreSIdent
Kerekou's OffiCIal entourage could be sustamed and orchestrated by
appomtments m new pubhc companIes that were conSIdered fairly
«lucrative" Thts practice of chentele favontIsm qUIckly resulted m
corruptlOn, undermmmg the legttImacy of a regtme wmch had
ehcIted real popular support m ItS early stages

But the prospenty of the 1970s was Illusory because It
concealed the weakness of an economy charactenzed by chromcally
negative trade balances and the near-total lack of an mdustnal
sector Indeed, the mcome provIded by the proxImIty of Nigena,
and the subsequent development of the mformal sector, remained
very vulnerable to fluctuatlOns m 011 pnces as well as m the
exchange rate of the Nigenan currency, the Naira Thus, the
dIffIculties expenenced by the Nigenan economy from the early
1980s brought to the surface the aforementIoned weaknesses
Bemn plunged mto an economIC quagmIre charactenzed by senous
budgetary dIffIcultIes and the bankruptcy of almost all pubhc
compames, followed by major lay-offs

From 1988 onward, the moral legItimacy of the regtme
came to a defmItIve end wIth revelations m an mdependent
newspaper, Tam-tam Express, of a senes of scandals outlmmg the
major role that several hIgh rankmg government offiCIals had
played m events leadmg to the natlOn's dIre econormc situatlOn 2

2 From 1987 onward, The reglIDe led by General MathIeu Kerekou decIded
to hberallZe the wntten press by authonzmg the pubhcatIon of pnvate
newspapers The first IDIuauve whIch Immediately met WIth great success
was the creatIon of the mdependent weekly "La Gazette du Golfe" Its
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The general publIc, for the fust tIme, came to recogmze the extent
oftlus regIme's unprecedented corruptIOn and poor oversIght The
fIght agamst corruptIon and the desIre to "make the grave dIggers
of the economy pay" were Important actIOn Items on the agenda at
the 1990 NatIOnal Conference WhICh would eventually put an end
to the mIlItarylMarxIst regIme led by General MathIeu Kerekou

The EnVIronment of CorruptIon m Bemn and Local Elements
Faclhtatmg Its Development

The problem of corruptIon m Benm, as m most Afncan
countnes, IS not Just hnked to the polItIcal and economIC context of
the tIme, but also to the general cultural values WhICh make It eIther
a cnme or a wIdely accepted form of "makmg do WIth lImIted
resources "

In the 1960s, SOCIal and cultural norms contnbuted to the
reputatIOn of Dahomey's CIVtl servants as workers demonstratmg
hIgh levels of profeSSIOnalIsm, dIlIgence and mtegnty These
charactenstIcs earned them the dIstInctIOn of bemg the fIrst chOIce
among West and Central Afncan colomal admmlstrators lookmg
for asSIStantS At that tIme, the mtellectual demands and htgh status
assocIated WIth the Job of a CIVIl servant made It more a
dIstmgUIshed pOSItIOn than a well-paymg one ThIS IS perhaps a
reflectIon that at the tIme mflatton was almost non-exIstent and
servIces such as educatIOn and health were freely proVIded by the
State

The 1970s ushered m a new generatIon ofCIVIl servants and
polItICIans who qUIckly eroded these values of profeSSIOnalIsm and
mtegnty At the same tIme, finanCIal burdens bore more heaVIly on

pubhcatton was unmedtately followed by that of the bI-monthly "Tam Tam
Express" whIch became known m partIcular for revealIng scandals ThIS
freedom granted by the party In power and enabhng attacks agaInst some
lords of the regnne, shows that PreSIdent Kerekou had deCIded to clean up
ills trnrnedtate entourage
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the CIVIl servant because of worsenmg econonnc condItIOns,
rampant mflahon as a result of the 1973 011 cnSlS and pnvahzatIOn
of health and educatIOn servIces

One must cautIOusly add, though, that the maJonty m thIS
new generatIOn of pohhclans from the 1970s came from rather
modest backgrounds Not havmg mhented any accumulated capItal,
whether m produchve forms (such as parents' pharmacIes, busmess
ventures or medIcal prachces) or non-productIve forms (such as real
estate), they had to start from scratch and often support a large
famIly (whIch occasIOnally mcluded m-Iaws) Mlmmal salanes
(100, 000 FCFA a month on average for a hIgh-rankIng CIvIl servant
at the start of a career), and needs far exceedmg the level of mcome
engendered a tendency to partake m dIfferent forms of corruphon
to "make ends meet," and If pOSSIble to save a httle toward dIffIcult
hmes

The cultural context that supported the development of
pohtlcal cronyIsm through the allocahon of poslhons deemed
"lucrahve," eventually leglhnnzed corruphon, espeCIally from those
holdmg these favorable pOSItIOns Proverbs such as "goats graze
where they are hed" or ''you can't prevent a chIld whom you sent to
buy peanuts from eahng a few" Illustrate the tolerance m the pubhc
arena for thIs form of Illegal ennchment

Thus, gIVen the long hIstory of leaders hvmg well beyond
theIr means WIth lIttle fear of pumshment, It IS not surpnsmg that
the gendarme, the pohceman, the customs offIcer or the soldIer
should mdulge WIth fulllmmumty m the prachce of what has been
called "racketeenng m umform "
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The National Conference and the Elements of an Anti
CorruptIon Strategy lD Bernn

DespIte Kerekou's warmngs to delegates not to tum the
Conference and ItS openmg on 19 February 1990 mto JudIcIal
proceedmgs agamst the former regIme, the very first mterventIOns
condemned Its seventeen years of embezzlement as mamfestatIOns
of a destructIve form of State gangstensm Thus was estabhshed
the moral tenor of a JudIcIal framework whIch would endeavor, at
a ll11mmum, to fight agamst corruptIOn and 11legal self-ennchment,
partly by relymg on the provIsIOns mcluded m the new 1990
constltutlOn

The 1990 Constltutwn, the RegulatlOn ofPubllc Markets and the
Independence of the Judlcwl Branch

At the outset, the preamble of the new constItutlOn sets the
tone

"We, the Benmese people reassert our
fundamental 0pposltlOn to any polmcal reglme
based on arbltrarmess, dlctatorshlp, mjUstlce,
corruptwn, mlsappropnatLOn of funds,
regwnallsm, nepotlsm, abuses of power and
personal power"

Though merely a statement WIthout legal consequence, thIS reveals
the degree to wmch the former regtme's corruptlOn Impacted upon
the fathers of the new constItutlOn Moreover, the desIre to create
a lawful State lmphed lookmg for assurances agamst the types of
abuses whIch tradluonally charactenze authontanan regtmes

However, supulatlons become more precIse 10 TItle II,
WhICh contams provIsIons relatmg to mdividual nghts and
responslbl1Iues Regardmg the obhgatlOn to respect pubhc assets,
artIcle 37 states
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"Publzc assets are sacred and znvwlable They
must be scrupulously respected and protected by
every Bemnese cztlzen Any act of sabotage,
vandalzsm, corruptwn, embezzlement, or zllzczt
ennchment wzll be repressed wzthzn the condztwns
set down by law "

Moreover, the authors of the new constItutIOn were
cogmzant of the fact that power had become a source of Illegal and
scandalous ennchment, m a context where the law books dId not
provIde any legal means to Impose accountabIlIty Thus, they
mtroduced provISIOns aImed at determmIng the assets of the
PresIdent and of the MInIsters both at the begmnIng and end of theIr
terms ArtIcle 52 of the ConstItutIOn drafted 11 December 1990
speCIfies that

"Durzng the tzme they are zn office, the Preszdent
of the Republzc and the members of the
Government cannot, of thezr own accord nor
though an zntermedzary, buy nor rent anythzng
whzch belongs to the state, wzthout prwr
authorzzatzon by the Constltutzonal Court wzthzn
the condztwns set down by law

They are reqUlred on assumzng office and at the
end of thezr term, to declare on thezr honor, zn
wrltzng, thezr assets and to send the document to
the Audztor General of the Supreme Court

They are not to take part zn publzc procurement
nor zn adJudzcatzons concernzng znstztutzons that
depend upon the State or are under zts control"

At the regulatory level, the ImplementatIon and working of
the procurement mechamsm has been the object of oversIght smce
the colomal penod The legal foundatIon of thIs mechamsm In
Bemn remaIns statute number 4042 of 31 May 1954 ThIs applIed
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the lIst of clauses and general condItIOns relatIve to all the goods
and servIces markets under then-current French law, to all of French
West AfrIca A new code, however, has recently been sublllitted to
the NatIOnal Assembly The objectIves of the latter are, among
others, to encourage effIcIency, true competItIon, mtegnty, eqUIty,
and transparency

At the jUdICIal level, the ConstItutIon, drafted 11 December
1990, states m artIcle 125 "JudIcIal power IS mdependent of
legIslatIve and executIve power" The JudICIal system m Benm IS a
legacy from the French It contmues to be largely based on the
French system despIte cultural dIfferences and more than thIrty
years of polItIcal mdependence WhIle a number of rules applIcable
to the career path of magIstrates and to the JudICIal orgamzatIOn
support JudICIal mdependence, nevertheless the JUdICIary remams
m part under the authonty of the executIve power The
mdependence of the magIstrate IS legally assured by on the one
hand

* secure tenure for judges ("mamovabIhte") thIs translates
mto the fact that "the presIdmg magIstrate cannot receIve,
WIthOUt hIs consent, a new pOSItIon, even by promotIOn"

and on the other hand,

* the role gIven to the ConseI1 Supeneur de la MagIstrature
(CSM) It must ensure the mdependence of the JudICIary
and make sure that the status of the judges IS respected

Admlnzstratzve Overszght Commzsszons

At the heIght of the econOllliC and financIal cnSIS whIch
preceded the 1990 NatIonal Conference, and followmg a senes of
revelatIons on scandalous cases of corruptIOn by the newspaper
Tam-Tam Express, General Kerekou set up an Asset OverSight
COlDIIIIsslOn, called Ahouansou ComnnsslOn, named after one of
the deputIes who had asked PresIdent Kerekou to lIberalIze polItlcal
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hfe m the country

But from the onset, the Ahouansou Conmnss10n was poorly
eqUlpped to carry out Its mandate, both because of members who
dId not have the reqUlred trammg, and because of the pohtIcal
context that was stIll dommated by those whom It was meant to
"mvestIgate" It was therefore not surpnsmg that the comffilSS10n
dId not reach any conclUSIOn and was replaced dunng the penod of
democratIc transItIon by the Amoussou-Kpakpa CommIssIon

The new comffilSSIOn was supposed to draw upon the
ffilstakes made by ItS predecessor Its presIdent, Amoussou-Kpakpa,
was a seasoned magIstrate who could rely on the aSSIstance of
several Inspectors of Fmance

But the new commISSIOn, unfortunately, dId not fare much
better than the former one None of the lords who had obVIOusly
prospered under the precedmg regtme were threatened Only the
courts that had been deahng WIth the attested malfeasance cases at
the level of the State banks, contmued theu mvesugat10ns At that
level, the true challenge for the Pnme Mlmster of the tranSItIOn
penod who had proffilsed to "make the grave dIggers of the natIonal
economy pay up," as he saId, was the arrest of Amadou C1sse, who
played a central role m the practIce of malfeasance and was a true
"RasputIn" for PresIdent Kerekou

Breakzng the Culture ofImpunlty the Amadou C,sse Case

Amadou C1sse, who entered Bemnese pohucal hfe m the
early 1980s, very qUlckly became PresIdent Kerekou's evtl gemus
He took advantage of hIS pOSItIOn to make hImself md1spensable
He would make and unmake pohtIcal careers and had managed to
set up a parallel structure whtch mtervened In ensunng the safety of
the PreSIdent as well as m the secret dlplomatlc dealmgs of Bemn
There IS httle doubt that all the nommatIOns to the mam pOSItIons
of respons1blhty m the Mtmstry of Fmance and the two State banks
between 1985 and 1988 were made on hIS own vohtIOn or WIth hts
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accord In return, the "chosen" persons would have to bnbe hIm
wIth cash or fraudulent money transfers Thus between 1986 and
1988, bIlhons were transferred mto European accounts wIthout any
local counterpart Feehng protected by the polItIcal posItIOn of
CIsse, mImsters, heads of banks, and accountants freely helped
themselves throughout thIs tIme After such embezzlement, WhICh
bordered on gangstensm, banks found themselves "depnved of'
tens ofbIlhons of francs WhICh caused them dIrectly to dlscontmue
dIsbursements, and subsequently led to theIr plam and sImple
demIse

In 1988, scandal and the pressures from debtors and
beneficIanes were so great that the party m power could no longer
hIde anythIng Kerekou had no chOIce but to sacnfIce a few black
sheep An mquest was launched, but for some odd reason, It was
entrusted to the preSIdentIal guard Two mImsters were Impnsoned,
as well as the bank dIrectors and some of theIr collaborators
Amadou CIsse, the "untouchable," however, remamed as free as aIr
It was m thIS context that the NatIOnal Conference was launched

It recommended that CISSe'S dossIer be submItted for
JudIcIal reVIew An mternatIOnal arrest warrant was Issued for
Amadou CIsse, who had fled the country m the mtenm The
challenge for the new Pnme MmIster was then to have such an
arrest warrant served whIle CISSe'S protector stIll enjoyed power,
knowmg that any revelatIOn could hurt hIm But apparently
Kerekou had made up hIs mInd to let go of hIs "Rasputm" whom he
reproached wIth havmg abused hIS trust Shortly before the
preSIdentIal electIOns m March 1991, Amadou CIsse was arrested
m the Ivory Coast and extradIted to Bemn

The tnal of Amadou CIsse and hIs followers finally took
place m 1992 under the regtme ofdemocratIc Renewal The vanous
persons tned receIved pnson terms rangmg from 5 to 10 years
They also had to pay the defendants bIllIons of francs The mam
person mIssmg at the tnal was former PresIdent Kerekou, he was
protected by a personal amnesty granted m exchange for hIS
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agreemg to gIve up power after he faIled to retam the presIdency m
the March 1991 electIOns

Practical Successes and FaIlures of the Struggle Agamst
Corruption

As we mdicated above accordmg to the provIsIons of the
artlcle 52, the PresIdent of the Repubhc and Mmsiters are to declare
theIr assets and patnmony at the begmnmg and at the end of theIr
term m office As new pohtIcal alhances were bemg forged, wmch
put an end to the consensus born after the NatIOnal Conference, the
opposItion to PresIdent Soglo raised the Issue of the applIcatIOn of
artIcle 52 Indeed, several months after the new Head of State and
hIS mmisters had been sworn m, the general publIc still knew
nothmg of theIr assets The cntIcism of the OpposItIOn was based
upon the fact that m NIger and Mah, the new heads of state had
made pubhc a hst of theIr assets Moreover, rumors often taken up
m the mdependent press referred to the acqUIsItion of real estate m
France by some people close to PresIdent Soglo, wmch
strengthened the pOSItion of the opposItion that corruptIOn had
"reared ItS head agam"

But all tills was to no avaIl The people m power refused to
make a hst of theIr assets pubhc, cItmg two offICIal reasons

* ArtIcle 52 dId not compel them to do so They were only
requIred to provIde such a hst to the AudItor General of the
Supreme Court

*Accordmg to custom m Bemn, It IS Improper to pubhcly
declare one's assets

Smce then, the OpposItIOn has grown wary and gIVen up on
raIsmg thIS Issue, but contmues to call attentIOn to the level of
corruption wmch ffilght be mgher than under the precedmg regIme
Penodically, the mdependent newspapers wmch are beheved to
have "uncovered sometillng" are tned for slander
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As we have seen, the Independence of the JudIcIal system
IS guaranteed by law Yet, the Consed Supeneur de la MagIstrature,
In charge of Insunng the Independence of magIstrates IS presIded
over by the PresIdent, WIth the help of the MInIster of Justice, and
IS moreover composed of seven members chosen by the PresIdent
The nomInation and oversIght of judges by the executIve power In
French-speakIng countnes challenges the very pnncIple ofJudIcIal
Independence LIkeWIse, the possIbIlIty for the executIve to restraIn
the realm of a judge's action and level of InterventIOn, especially
wIth regard to procedure, can dIStort the admInIstratIOn ofJustIce,
especIally when the charged person clearly holds a posItIOn of
power

Above all, It IS the preemInence of the State ProsecutIOn
that Illustrates the partIal dependence of the JUdICiary upon the
executive power Indeed, the regulatIOns governIng penal procedure
grant the State Prosecutor control over the tnal, from the stage of
the pohce Inquest to the executIOn of pnson terms Thus the State
Prosecution

* deCIdes to prosecute or to drop the charges,

* sets the date of the heanng,

* convenes the parttes,

*chooses the magIstrates who WIll pass judgment

Moreover, at certaIn stages of the process, the decIsIOn of the
preSIdIng judge carnes no weIght, unless confirmed by the State
Prosecutor

The magIstrate's Independence IS also weakened by the
folloWIng constraInts

* Very modest hvmg standards whtch make the magIstrate
vulnerable to fInanCIal temptatIOns,
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* PsychologIcal pressures resultmg from threats to a
magIstrate or hIS famIly, dunng tnals whIch affect the
reputatIOn or freedom of mfluentIal personahtIes

The JUdICIal apparatus m Bernn IS charactenzed by senous
matenal and human dIfficultIes WhICh senously Impede It from
functIOnmg properly The General AudItor's Office, whIch should
permanently oversee the management of pubhc assets, remams
paralyzed by the lack of resources and quahfied staff

An Example of Incomplete Reform The Case of Illegal Road
Payments

The case of Illegal payments m NIger, Illustrated elsewhere
m thIS chapter, has ItS echo m the case of Benm, as shall be seen
further on These slmtlantles remforce the perceptIon that the
problems of governance wIth whIch Mncan countnes are faced
hold at least common lessons and can potentIally lead to the
development of common pohcles coordmated and Implemented at
the regIonal level

The creatIon of the CEDEAO m 1975 constItuted a real
turnmg pomt m the evolutIOn of the freer movement of people m
West Afnca Indeed, smce then, an entry VIsa IS no longer reqmred
for the cItIzens of the member countnes for a stay of less than 90
days Moreover, a senes of later agreements sIgned after 1975 have
substantIally reduced constramts on the free movement of products
whIch ongmate from the countnes of the sub-regIOn, notably food
and hght mdustnal goods Fmally, the rapId constructIOn or
Improvement of roadways m recent years has greatly contnbuted to
the mcrease m mtra-regIOnal transactIOns

RegIOnal trade m West AfrIca, whIch benefIts from such
favorable condItIons, could have sIgmficantly expanded If It had not
been for the SohcItatlOn of bnbes from truck dnvers and ordmary
travelers by pohce, gendarmes, customs offIcers and even personnel
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workmg for the Watershed and Forest DIvIsIon The phenomenon
has become a true plague m the whole sub-regIOn, even If
dIfferences eXIst from one country to the next

In Bemn, the solIcItatIon of bnbes from road users by
control agents has always eXIsted, but over the course of the 1980s
It started takIng on dIsqUletmg proportIOns Control agents openly
and easIly demanded money from road users as If It was an
automatIc pnvIlege In response, the Government set up penodIc
controls on the field so as to catch the offendmg agents on the spot
These agents were then dIsmIssed for havmg extorted such small
sums of money as 200 FCFA Moreover, the Government was
confronted WIth the occasIOnally VIolent OpposItIon of the dnvers'
trade-umons that asked for a reductIOn of the number of
checkpomts on the country's malO roads

These last two factors, that IS, Government crackdown on
cnme and mcreasmg OpposItIOn by CIvIl SOCIety, led to a partIal
tapenng off of corruptIon among agents manmng checkpomts It
seems that the commg of a new democratIc era was understood by
part of CIvIl SOCIety, and more precIsely by dnvers, as "a SItuatIon
where everythmg goes" Such a readmg of democracy was often
expressed by the refusal to keep up WIth the payment of vanous
taxes Imposed upon vehIcles and common VIolatIons of traffic laws
At the same tIme, these same users obtamed, through theIr umons,
Government reductIons of checkpomts on the malO roadways to a
baremmImum

But the reductIOn of control IOspIred outlaws and
extortIornsts CnnunalIty then IOcreased tremendously on the malO
roads 10 Bernn Confronted WIth tills new danger, the dnvers had to
reSIgn themselves to the reestablIshment of the "status quo ante"

Today racketeenng on the mam roads 10 Benm has taken on
such temble and negatIve proportIons for natIOnal and regIOnal
trade that It makes the publIc funous A JournalIst reported 10 an
artIcle publIshed 10 several sub-regIOnal newspapers the expenence
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he had had between Malanvtlle (on the NIger border) and Tohoun
(border check-pomt With southern Togo) wIth an omon transporter
Over 753 km, the Journahst counted 25 customs officers, gendarmes
and pohcemen, contnbutmg to what he called a ventable "Racket
m umform" In IDS own words

"307,400 CFA from Malanvzlle to Tohoun, 269,500 ofwhzch went
strazght mto the agents' pockets"

ConclUSIOn

In our analysIs of the evoluuon ofcorruptiOn m Benm smce
the 1990 NatiOnal Conference, we have shown that It bore a great
part of the responslblhty for the moral and econOffilC collapse
dunng the seventeen years of the mlhtarylMarxlst regIme, mdeed,
Its role was such that the fIght agamst corruptiOn was first and
foremost on the agenda of the delegates attendmg the NatiOnal
Conference Then, the authors of the new constitutiOn translated thIS
aspect of the spmt of the National Conference mto fundamental law
by elaboratmg antI-corruptiOn proVISIons

Yet, m practice, dunng the SIX years under a new
constitutIOn and wIth the mfluence of democratIzatIOn, the results
have not been Up to the 1990 expectatIons True, Amadou Clsse and
hIS followers were tned, but pubhc expectatIOns, consIstent WIth
hopes created by promIses to "make the grave dIggers of the
natIOnal economy pay up" were unfilled Very few of those who
had ostentatIously become ncher under the former regIme have
been questIOned, and those who were, were released shortly
thereafter

As far as the new management of the country IS concerned,
although It IS too early to make an assessment and pass Judgement
on the role played by corruptIon and Illegal ennchment, the
demands for more transparency and mtegnty commg from the
oppOSItIon as well as from a part of CIVIl socIety, mcludmg the
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CatholIc Church, show that the "beast has reared Its head agam"

Fmally, corruptIOn m dally actIvItIes, that IS to say the one
takmg place m admimstratIve offices through bnbery and on
roadways through "racketeenng m umform," has nsen to such
proportIOns that It elIcIts more and more publIc outcnes The
Government wIll undoubtedly be compelled to follow these
developments wIth laws to fIght agamst corruptIOn But the
fundamental questIOn of theIr applIcatIOn remams key

The remarkable consensus WhICh followed m the wake of
the NatIonal Conference has waned qUickly and consIderably, and
wIth It the possIbIlIty of qUickly Implementmg reforms that are
largely supported m polItIcal and popular cIrcles PresIdent
Kerekou's decIsIOn to mcrease the freedom of the press m 1987,
however, remams an Important element m the fight agamst
corruptIOn The expenence m Bemn also suggests, and thIS IS not
very surpnsmg, that mere legal modIfIcatIOns are a necessary
prereqUiSIte, but they are not enough to effectIvely eradIcate corrupt
practIces Fmally, the case of Bemn remforces the mescapable
element ofa strategy encountered elsewhere m tills volume, that IS
to say "fryIng bIg fish" However, thIS precept must be met wIth the
wIll to Impose sanctIons on the "bIg fish" m more than merely a
symbolIc way

3.2 NIger Reduction of DlegaI Road Payments3

The last fifteen years m NIger have been a penod of
contmual opemng of local market areas m rural NIger to a wIder

3 ThIS sectIon IS an edtted verSIOn of the paper presented at the Dakar
workshop by Dr Glenn Rogers RegIOnal Program EconomIst at
USAIDIREDSO/wCA AbIdjan Cote d !vorre, and Sidl Mohammed Iddal
Project Manager, NIger Econorruc Pohcy Reform Program, at
USAID/Niger
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and more dIverse set of market lInkages wIthm NIger and the West
Afnca sub-regIOn RegIOnalmtegratIOn has been takIng place m
small steps In the 1990s the sources of econOmIC growth for NIger
WIll lIkely be a more dIverSIfied mmmg sector and broad-based
agncultural growth lmked to West Afncan regtonal trade
Increased regIOnal trade WIll reqUIre sustamed reductIOn of trade
bamers, mcludmg Illegal road payments 4

Economic Background
Nzger

Smce mdependence m 1961 NIger has gone through several
ShIftS m sources of econOmIC growth, each related to sIgmficant
polItIcal transIttons TradItIOnally the major constralllts to
lllcreaslllg rural lllcomes III NIger have been lImIted agncultural
productIOn capaCIty and small domesttc markets UntIl the 1968
1974 drought, agnculture was the pnmary source of growth WIth
groundnuts accountlllg for 70% of NIger's export revenues

From 1980 to 1991, GNP per capIta IS esttmated to have
declIned by 41 % annually, partly due to a sharp declllle III uramum
ore exports, a fIve-fold mcrease III export taxes, the 1984-1985
drought, and the closure of the land border WIth Nlgena between
Apnl 1984 and March 1986 In the early 1980s the free movement
of gram between local markets Wlthlll NIger was restncted and long
dIstance trade was lImIted Efforts to encourage econOmIC growth
shtfted to better management of eXIstmg resources through
lllstttuttonal and econOmIC polIcy reform

Beglllnlllg III 1984, USAID supported lIberalIzatIOn of
marketlllg for mputs and agro-pastoral commodlttes among local
markets Wlthtn NIger, expandlllg thIS m 1988 to mclude access for
agro-pastoral exports to markets outSIde NIger In October 1988,

4 In thIS report "illegal payments" are defined as payments for wluch no
receIpt was receIved
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wIth USAID support, the Government of NIger elImmated export
taxes on agro-pastoral products, whIch led to an mcrease m exports
over the next two years A relaxation of state authonty followmg
PresIdent Kountche's death m 1987, domestic trade and economIC
lIberalIzatIOn, and the creatIOn of new road access to coastal
markets led to an envIronment of mcreasmg corruptIOn and Illegal
payments along the agro-pastoral trade routes m NIger
Independent truckers' and transporters' umons establIshed at thIS
same time were to play a leadershIp role m reducmg Illegal
payments m a new democratic NIger With freedom of expreSSIOn for
the CIVIl socIety

The Regzon
EconomIC growth m West Afnca could be slgmflcantly

mcreased through the Implementation of eXlstmg free trade
agreements WIthm the framework of the Afncan EconomIC
Commumty treaty, whIch was ratIfied m May 1994 Under thIS
treaty, Mncan governments establIshed the ObjectIve of reducmg
tanff and non-tanff barners to trade wlthm and between econOmIC
commumtIes such as ECOWAS (EconomIC Commumty of West
AfrIcan States) and UEMOA (Umon EconomIque et Monetarre de
l'Ouest Mncam) The schedule for the removal of all tanffs on
goods arnvmg from other ECOWAS countnes was restated at the
1992 ECOWAS SUmmIt These tanffs were to be abohshed m Cote
d'Ivoue, Ghana, Nlgena, and Senegal by 1996 The Manu River
Umon, created by Gumea, Llbena, and SIerra Leone m 1973, was
not successful m creatmg a customs umon and mcreasmg trade
among ItS members Key reasons for the fallure of thIs Umon are
the frequent border closures for polItICal reasons and the non-tanff
bamers such as Illegal payments at roadblocks by soldIers, polItical
party authontIes, and customs offiCIals 5 ThIs IS a clear example
that Illegal payments along major transport routes can undermIne
regIOnal mtegratIOn, trade promotion, and broader economIC

5 Okolo, Juhus Emeka and Stephen Wnght, ed West Afncan RegIOnal
CooperatIOn and Development WestvIew Press, Boulder 1990 p 82
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growth

SIgmficant new opportumtIes have been created m the last
decade for regIOnal trade m West Afnca based on road transport
As of 1993, over 88% of the trans-coastal hIghway Imkmg Lagos,
Nigena With Nouakchott, Mauntanla and 78% of the trans-Sahehan
route Imkmg Dakar, Senegal wIth N'DJamena, Chad was
completed However, If Illegal payments and harassment of road
transporters are not controlled, regIonal econOffilC growth wIll be
reduced and West Afncans WIll be poorer

Illegal Road Payments

lllegal payments at road checkpomts and customs posts m
NIger started bemg reported as a constramt to exports m the late
1980s AvaIlable data mdICate that Illegal payments were
mcreasmg between the mtenor of NIger and West Afncan markets
between 1988 and 1992 By 1992 the legal and Illegal payments m
NIger for exports were roughly eqUIvalent to offIcIal export taxes
m NIger before 1987

In May 1992, USAID conducted a survey among traders,
transporters, and truckers to confIrm that Illegal payments were a
constramt to agro-pastoral exports Illegal cash payments between
GalmI, NIger, and the BurkIna Faso border 630 km away had
reached 79,000 FCFA m May 1992 for a 25 ton truck of omons
Increased overhead costs for vehIcles due to delays related to Illegal
payment were estimated at 27,000 FCFA for thIs 630 km dIstance,
and loss of produce attnbutable to delays or loadmg/unloadmg
assocIated WIth Illegal payments were at least equal to the cash
payments On thIS baSIS the total cost of Illegal payments was at
least 185,000 FCFA or 7 FCFAlkg to ShIp 25 tons of omons to the
BurkIna Faso border m 1992 In companson, effective export taxes
on omons were mcreased from 3 to 10 FCFAlkg m 1984 and agam
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to 14 FCFAlkg m 1987 6

EVIdence suggests reductIOn m export taxes and Illegal
payments mSIde NIger on the GaimI to AbIdjan and Burkma OnIon
export routes has been offset by mcreased taxes and Illegal
payments outsIde NIger NIgenen OnIons may face a hIgher total
level oflegal taxes and Illegal payments now than they dId m 1988
before NIger removed export taxes What the Government of NIger
COON) has gIven up m tax revenue and NIgenen publIc agents have
gIVen up by reducmg Illegal payments has been captured by the
governments and agents m Burkma Faso and Cote d'IvOIre Trade
flows have mcreased partly because the cost of spOIlage due to
delays and mcreased operatIng costs of vehtcles due to wasted tIme
have been reduced

In 1994, Cote d' IVOIre mcreased Import taxes per truckload
of NIgenen OnIons from 170,000 FCFA to 476,000 FCFA, or from
5 FCFAlkg to 14 FCFAlkg In Cote d'Ivoue smce the early 1990s
Illegal payments have been formalIzed as a payment to a pnvate
escort company that allows truckers the optIon of aVOIdmg Illegal
payments to customs offiCIals along the road Dnvers pay thIS
pnvate escort collectIon agency rather than agents along the road to
aVOId the nsk of spOIlage and wasted tIme whtch are more
Important than the Illegal cash payment These escort fees are
reported m 1994 to be 220,000 FCFA m Cote d'IvOIre7 and are ten
to fifteen tImes htgher than escort fees paId m Togo or BenIn for the
same dIstance from the port

6 It should be remembered that the Illegal cash payments measured m the
USAID surveys may represent less than half of the dIrect costs of Illegal
payments Smce comparable data on these costs have not been collected
Illegal payments referred to here reflect cash transactIOns only

70hvler DaVId, Les CIrCUIts de l'Olgnon en AfrIque de l'Ouest, CIRAD
FLHOR Feb 1995, p 21
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70hvier DaVId, Les CIrCUIts de l'Olgnon en Afnque de l'Ouest, CIRAD
FLHOR Feb 1995, p 21 

79 



Between Galrm, NIger and AbIdJan, Cote d'IvOire 10
November 1995 there were 67 road checkpo1Ots where dnvers made
Illegal payments of 254,000 FCFA and an "escort fee" of 220,000
FCFA to aVOid Illegal payments to customs agents 10 Cote d'IvOire
ThIS IS an average of one checkpomt every 30 kilometers and 16
FCFA per KG for a truckload of 30 tons of omons On two tnps,
average Illegal payments of 161,000 FCFA were patd to 25 customs
agents, while 46,000 FCFA was patd to 22 Gendarme offiCIals, and
47,000 FCFA was paId to 17 pollce offiCIals Illegal payments to
gendarmes and pollce that prOVIde secunty servIces to travellers
and traders accounted for only 20 percent of the 474,000 FCFA of
Illegal payments and escort fees

A Chronology of the Development of Strategies
Agamst TIlegal Payments m NIger

In January 1991 the natIOnal workers' umon (Umon des
Syndicats des Travatlleurs du NIger) declared Itself 10dependent of
the natIonal pohtIcal party Under pressure from thIS powerful
umon and the students' umon (Umon des Scolaues Nigenens) the
Salbou government allowed the conven1Og of the Natronal
Conference from July to November 1991 One of the key
responsibilltIes of the tranSItIOn civillan government whtch
emerged from the Conference was to reduce corruptIon In 1992 a
NatIOnal Assembly was elected, and 10 March 1992 PreSIdent
Ousmane was elected PreSIdent 10 NIger's first multI-party
democratIc electIon

ImmedIately after be10g elected, the new government
launched a campatgn agamst Illegal payments to pollce and
gendarmes and, 10 1994, focused on reduc10g Illegal payments to
customs agents In May 1992 thIS (GON) campaIgn 10cluded radIO
messages from the M10Istry of the Intenor to local publlc offICIals
to stop harassment of dnvers and, a request by the Mimster of the
Intenor for the members of the Truck Dnvers' Umon to report
corruptIOn In June, thts 10ItIative was followed by a Mimstry of
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Commerce decree bannmg Illegal payments In addItion, a July
1992 letter from the Attorney General stated hIs concern that road
polIce were Ignonng regulations regardmg road fines and that m the
new atmosphere of democracy, cItizens were mcreasmgly bnngmg
these abuses to hIs attentIOn

After completmg an analySIS of the econOmIC effects of
reducmg Illegal payments on agro-pastoral exports and Government
of NIger revenue, USAID offered to grant the GON budgetary
assIstance of $3 3 mIllIon If the GON would "reduce domestic
Illegal payments to publIc offiCIals m the trade of agro-pastoral
products" In addItIOn, funds were made avaIlable for financmg
other actiVIties of the antI-corruptIOn effort, such as publIcIty
campatgns By October 1992, when the GON SIgned the agreement
wIth USAID to reduce Illegal payments, thIs Issue was a hIgh
pnonty for both publIc and pnvate sector groups In November
1992, the Transporters' and Dnvers' Umons went on stnke over
Illegal payments and the GON SIgned an agreement wIth the UnIons
to reduce the number of road control posts

Dunng 1993, the campaIgn to reduce Illegal payments to
polIce agents continued The Mlmster of the Intenor ordered local
authontIes to reduce PolIce and Gendarme control posts In July
the Mlmster of Justice mstructed the tnbunals to apply corruptIon
regulatIOns In August a USAID funded national forum brought
together transport sector stakeholders to defIne a transport polIcy
Dunng thIs forum the Pnme Mmlster read a letter on natIonal TV
ordenng hIs mInIsters to reduce corruption and Illegal payments
ThIS was followed by the appomtment of an Inspector General of
the PolIce ServIce In spIte of these pronouncements, pnvate sector
actors saw lIttle progress by the fall of 1993 on reducmg Illegal
payments The NIgenen Dnvers' Umon threatened a stnke leadmg
the GON to reIterate theIr November 1992 agreement to reduce road
control pomts In December 1993 even dnvers from Nlgena went
on strIke over exceSSIve Illegal payments and the number of control
pomts m NIger
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In January 1994, USAID maIled 1,000 copIes of the key
government pronouncements to both the pubhc and pnvate
stakeholders throughout the country TIns mcluded the Pnme
Mimster's August 1993 letter, the Mimstry of JustIce's letter,
reIteratIOn of pubhc servIce statutes statmg corruptIOn was Illegal,
the relevant artIcles of NIger's Penal Code wIth relevant
pumshments, and perhaps most Importantly a request for
acknowledgement of receIpt to be sent to the Pnme Mmister In
February, USAID conducted a partIal follow up survey among
dnvers to ask whether Illegal payments had been reduced m the
prevIOus year as the GON claImed Dnvers responded that
payments had defmItely not been reduced On thIS basIs USAID
refused to release payment because the GON had not demonstrated
a reducnon m Illegal payments as reqUIred The statIstIcal eVIdence
now avmlable suggests that payments to pohce and gendarmes had
actually been reduced, though payments to customs agents had
mcreased to offset thIs reductIon TIns uncertamty over whether
Illegal payments had been reduced or not led to SIX months of more
mtenslve USAID support of GON ImtIatives m 1994 In March,
USAID funded a $57,000 radIOITV pubhCIty campaIgn m local
languages to reduce tax evaSIOn, fraud, and Illegal payments

In Apnl1994 the umons more vehemently threatened stnke
actIon over the failure of the government to reduce the number of
road control pomts The Mimster of Transport and Tounsm sent a
letter on Apnl 15 to the Dnvers' Umon acknowledgmg that the
November 1992 agreement had not been adequately apphed In
additIon, m a new tone of pubhc servIce, he COmmItted the GON to
do three thmgs 1) estabhsh a framework of consultatIOn between
Forces of Order and dIfferent transport sector stakeholders (umons),
2) mstruct Secunty Posts to address only secunty Issues (not collect
regulatory fines), and 3) examme a smgle control pomt approach
for document control

The mtensified 1994 campaign agamst Illegal payments
was also dIfferent m that It mcluded speCIfIc actIOns agamst Illegal
payments to customs agents In Apnl the Customs DIrector General
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radIoed local officIals and prohIbIted local customs offIcIals from
delaymg, unloadmg, or makmg vehtcles backtrack for control
purposes Momtonng of customs agents resulted m the arrest
and/or transfer of corrupt agents In addItIon the statIstIcal tax of
45% on exports was removed m September 1994, whtch reduced
the opportumty for extortlOn by customs offIcIals

In March through June 1995 there was an addltlOnal
USAID-funded local language pubhc mformatlOn campaign on 1)
regulatIons and sanctlOns agamst Illegal payments 2) ehmmatlOn
of the export taxes and hcense reqmrements, and 3) current pnces
of agro-pastoral products and transport costs to markets of NIger
and neIghbonng countnes At the same tIme tO,OOO posters and
10,000 stIckers promotmg the antI-corruptlOn campaIgn were
produced for natlOn-wlde dIstnbutlOn In March 1995 the GON
announced It would ehmmate all road control checkpomts, whIle
leavmg the reqmred secunty checkpomts In June 1995, NIger's
reducnon of Illegal payment was presented as a success story at the
FIrst ECOWAS Trade Fair m Dakar, Senegal to mcrease attentlOn
on tills constramt to reglOnal trade and mtegratlOn These contmued
efforts to commumcate NIger's success throughout the reglOn are
expected to help sustam the reforms accomphshed and reductlOns
m Illegal payments achteved

On a regwnal scale, efforts to uproot Illegal payments have
mvolved a htgher level of regIOnal coordmatlOn In December 1995
dnvers and transporters m NIger reported that an agreement had
been reached on estabhshtng a "DrOIt de Traverse" that would allow
them to pay a flat fee on entenng Burkma Faso and then not be
subject to further stops or payments mSlde Burkma Faso There
was also a meetmg held on October 27-28, 1995 m Accra of the
UTRAO (West Mncan TransIt Operators Umon), an ECOWAS
affihated entIty based m Cotonou At that meetmg members agreed
that If the DrOIt de Traverse for Burkma Faso was not Implemented
by December 31, 1995, members would consIder boycottmg
Burkma Faso and use other routes to reach theIr destmatlOns
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A representative of the Nlgenen NatIOnal Dnvers Umon
saId members of UTRAO were seekmg to estabhsh a "DrOit de
Traverse" m all sIxteen member states of UTRAO Only two, Togo
and Benm, have thIS system presently Dnvers beheve that If all
states estabhshed a DrOit de Traverse (nght of transIt), along wIth
the Peage RoutIer (road tolls), wruch IS already m eXIstence m all
sIxteen member states, both the governments and users of the transIt
system would benefIt Instead of funds bemg paid Illegally to
government agents, funds receIved from the DrOit de Traverse and
the Peage RoutIer could be used by governments to mamtam and
Improve the road systems

Reduction of Illegal Payments In NIger
Results and Trends

In August 1994 the GON claimed It had successfully
reduced Illegal payments and mVlted USAID to confirm thIS
through a fIeld survey In response USAID conducted a survey
dunng the two week penod November 16-27, 1994 as part ofthe
fourth broader survey of traders and farmers USAID staff met With
representatives of the Dnvers' Umon m four Nlgenen CIties to
update the basehne data collected on Illegal payments m May 1992
The dnvers said the number of road checks had mcreased over the
past two years, but that the overall amounts they were reqmred to
pay had decreased

Staushcal analySIS of quantItauve survey responses from a
Wide number of focus group and mdlvldual mtervlews wIth dnvers
mdlcates that total Illegal payments had been reduced from 115 to
60 FCFA per KM on export routes between the May 1992 baselme
and November 1994 follow up surveys The data suggest that
payments to pohce and gendarmes were reduced by 45% on SIX
export routes and by 51% on SIX lIDport routes In contrast,
payments to customs agents were reduced on export routes but
mcreased on Import routes, allowmg them to mamtam a relauvely
constant level of total payments on export and Import routes
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combmed In December 1995 dnvers, transporters, farmers, and
traders were surveyed agam and they confirmed that Illegal
payments were stIll sIgmflcantly below earlIer levels However
dunng 1995 payments and the number of checkpomts had declIned
on some routes, but had mcreased on the most Important agro
pastoral export routes Followmg the January 1996 coup m NIger
there have been reports that the number of checkpomts has
mcreased In late February 1996, umons were agam threatenmg
stnkes to reduce the harassment of road transporters and number of
road checkpomts

illegal payments and export taxes on agro-pastoral products
were reduced m NIger through a combmatIOn of strategIes
supported by the Government of NIger IndIvIduals mtervlewed
attnbuted the reductIOn of Illegal payments to senSItIzatIOn work
carned out by the GON on the radIO m local languages, by polItIcal
partIes, and students from theIr vIllages Members of the powerful
students' UnIon asked VIllagers to report any VIOlatIOn of theIr nghts
by cIvIl servants Clearly tills reductIOn IS also a result of the
dnvers' and transporters' stnkes, meetmgs, and senSItIzatIOn of
theIr members Some thInk that because of tills senSItIzatIOn work,
people are more aware of theIr nghts and do not hesItate to argue
WIth government OffiCIalS and agents ThIs was not the case before
democracy when people were afraId of agents and dId not dare to
protect theIr nghts even when those nghts were VIOlated

The mcrease In agro-pastoral export revenue to NIger has
contnbuted to greater Imports and consequently to greater Import
tax revenues for the GON Total tax revenue on mternatIOnal trade
and transactIons (both Import and export) Increased from FCFA
22 1 bIllIon m 1988 to 27 3 bIllIon m 1990 and then declIned to
180 bIllIon m 1992, accordmg to IMP data The conclusIOn IS that
after a short adjustment penod the Increase In Import customs tax
revenues from Increased trade may have equalled the tax revenue
loss from elImmatlOn of agro-pastoral export taxes
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A Summary of the Niger Experience
with Dlega} Payments

The expenence of NIger and mformahon reported by
Nlgenen, Ghanaian, and BenmOlS transporters, traders, and dnvers
can be summanzed as follows

I A small number of customs agents m Just a few locahons
are a major constramt to mcreasmg regIOnal trade, preventmg
hIgher pnces for poor rural producers and lower pnces for poor
urban consumers m West Afnca

2 In 1992 the cash cost of Illegal payments represented less
than the cost of spol1age of produce and operatmg costs of vehIcles,
due to wasted hme The aggregate Impact on regIOnal growth IS
many hmes larger than eIther of these amounts

3 Between 1992 and 1995 delays and theIr costs were
slgmflcantly reduced through changes m regulatIOns mSlde NIger
These types ofchanges reduced the authonty of customs agents and
strengthened the nghts of pnvate sector transporters m NIger ThIS
helped reduce lengthy delays for transporters by customs offiCIals
WIthout constrammg pollce and gendarmes m theIr efforts to
provIde secunty

4 Formahzmg payments at one locatIOn m the form of escort
fees m Cote d'IvOlre and at the ports m Bemn and Togo has
reportedly reduced problems assocIated WIth Illegal payments
These measures have reduced vemcle delays and loss of penshable
produce In Cote d'IvOlre after dnvers pay 220,000 FCFA upon
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10 reducmg the average payments per checkpoInt

6 Illegal payments became less of a constraInt to regIOnal
trade between 1992 and 1995 In many countrIes cash payments per
checkpoInt have been stable WIth customs agents requITIng 5000
FCFA and gendarmes or polIce requmng less Smce 1992 these
cash payments have not Increased as fast as the rate of consumer
pnce InflatIOn and the delays assocIated WIth makmg these
payments have been reduced However, InItIal eVIdence suggests
that Illegal payments, espeCIally to customs agents, are mcreasmg
agam 10 some countrIes 10 1995 and 1996

7 The number of checkpomts was reduced followmg
democratIc electIons In many countnes and the Increase 10 nghts of
CItIzens to present theIr demands to an elected government In some
countnes the number of checkpomts where Illegal payments are
made has mcreased agam smce 1994 when offICIal control of publIc
agents has declIned and JUdICIal bodIes are not empowered to fulfIll
theIr constItutIonal roles

ConclUSIOn Lessons for the Promohon of RegIOnal EconomIc
Exchanges

On the basIS of the NIger expenence, It should be possIble to reduce
Illegal payments across West Mnca usmg the follOWIng fIve
strategIes

Reduce the number of customs barners not located at
tnternatwnal frontlers

ThIS strategy could ehmmate more than half of the Illegal
payments and assocIated transport delays, whIle not reducmg
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secunty along the roadways 8 Customs agents are the largest smgle
cause of Illegal payments Governments m West AfrIca can take
advantage of the ECOWAS agreements they have already sIgned to
reduce customs barners that are holdmg back regIOnal trade and
blockmg more rapId econOmIC growth

Enforce eXlstmg regulatIOns and apply sanctIOns to
mdlvldual publiC officzals that extort the highest Illegal
payments at specific road checkpmnts

Reducmg Illegal payments m each country wIll reqUIre
focusmg on the group of offiCIals that extort the hIghest level of
Illegal payments In NIger the customs officIals are the worst
offenders In Cote d'IvOlre, gendarmes are reported to be the major
problem and there are no reported payments to customs offICIals
after the mternattonal border where the escort fee and Import taxes
are patd In Burkma Paso, pohce are reported to demand more
Illegal payments than gendarmes, though customs agents take more
than tWlCe as much m Illegal payments as the pohce

Change regulatzons to reduce the authorzty ofcustoms and
vehicle control agents

If the authonty ofOffiCIalS at each checkpomt IS hmited and
clearly specIfied for vehIcle mspectlon, customs control, or secunty
agamst cnmmals, there w111 be fewer opportumtles for Illegal
payments Government sanctIOns agamst employees, an effectIve
JudICIary system, and pubhc educatton campaIgns are Important
elements of thIS approach

8 Note that the Bemn case, presented earher m thIS chapter suggests that
thts conclusIOn nught not be vahd across all of West AfrIca
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Formallze zllegal payments so they are all collected at one
time and at one locatzon

TIns strategy has proven to be very effectIve m decreasmg
delays and wasted tIme whIch represents the most Important cost for
traders It also enables the government to capture a larger
percentage of payments to be used for publIc purposes rather than
for pnvate consumptIon of publIc officIals

Collect and dlssemmate mformatzon on zllegal payments
and eXlsting related regulatwns

AfrIcan orgamzatIOns at a natIonal level such as SNCN and
regIOnal orgamzatIOns such as UTRAO should mamtam good
databases on Illegal payments and share thIs mformatIon throughout
the regIOn WIth JournalIsts, natIOnal governments, and others at
workshops where the Issues can be wIdely dIscussed The natIonal
radIO campaIgns III NIger appeared to be effectIve m encouragmg
cItIzen groups to defend theIr legal nghts as defined m natIOnal
laws and regulatIons RegIonal orgamzatIons such as
CILSS/AGRHYMET should be called upon to provIde data
processmg servIces and preparatIon of maps showmg the
geographIc locatIons of Illegal payments for more targeted efforts
to reduce Illegal payments on roadways that constram regIOnal trade
of agncultural products
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33 Uganda. EstablIshmg a New Institutional
Framework for Good Governance9

When the NatIOnal ResIstance Movement (NRM) took
power m Uganda m 1986, It mhented a country traumatized by cIvIl
war and state terror Uganda had been reduced to poverty through
lawlessness, corruptIOn and IDlsmanagement The cIvIl servIce-
once halled as one of the best m sub-Saharan Afnca for ItS
performance and motIVatIOn, a well paId and fully eqUIpped work
force--had become mefficient, demoralIzed and unresponSIve

UnlIke a maJonty of Mncan governments, the NRM
government demonstrated polItICal WIll and commItment to curb
corruptIOn Soon after takmg power, PresIdent Musevem made It
clear he VIewed corruptIon as one of the eVIls he mhented and a key
obstacle to econOIDlC progress He often spoke of the senousness
of the Issue, descnbmg It as a threat to Uganda's stabIlIty and the
democratizatIOn process The NRM government's 1986 ten-pomt
program mcluded the followmg commItment

"Afrlca bemg a contment that lS never m shortage
of problems, has also the problem of corruptwn
parucularly bnbery and mlsuse ofoffice to serve
personal mterests Corruptwn lS mdeed a

9 EdIted verSIOn of a text supplIed by Sahr John Kpundeh The author
rehed heavuy on the followmg works Econotnlc Development InstItute of
the World Bank (EDID PSM) and Transparency InternatIOnal, "EthICS,
Accountabulty and Transparency m Uganda Assessmg Current SItuatIOn
and Lookmg Ahead," report on a MISSIon to Uganda Washmgton, DC
February 1995, Integnty Workshop In Uganda II, Fmal Workshop
Proceedmgs, Mukono Uganda 27-28 November, 1995, Investlgatlve
Joumallsm In Uganda I, Fmal Workshop Proceedmgs Mukono Uganda,
14-19 August 1995 Investigative Joumalzsm In Uganda II Fmal
Workshop Proceedmgs, Mukono, Uganda, 19-25 August 1995, Petter
Langseth, "CIVIl ServIce Reform m Uganda Lessons Learned," EDI
Workmg Paper, Washmgton, DC 1995
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problem that ranks wlth the problems ofstructural
dlstortzons Therefore, to enable the tacklmg of
our backwardness, corruptzon must be elzmmated
once andfor all "

Assessment of CorruptIOn

CorruptIon m Uganda, as elsewhere m Afnca, was not only
the Issue of uncontrolled greed of semor government officIals and
a means of survIval for Jumor cIvIl servants but a malaise that
constituted a slgmficant threat to any system of government

Several types of corruptIOn were Identified m Uganda
bnbery, embezzlement, dIversIOn of government matenals for
pnvate use, under or over-mvOlcmg, payment for "aIr" or fIctIonal
goods and servIces, salanes for "ghost" or non-exIstent workers,
nepotIsm, patronage, kickbacks, extortIOn, and to a greater extent,
neglect of duty, smce cIvIl servants can be paId WIthout actually
haVIng to work

The scope of corruptIOn m Uganda was mfluenced by a
number of factors mcludmg the followmg

• very low pay for CIvIl servIce workers (whIch
necessItated addItIonal mcome by legal or Illegal
means),

• lax enforcement of audItmg pohcles wlthm
government and parastatal sectors,

• faIlure to Implement procedures and regulatIOns
and standmg orders,

• mampuiatton of certain types of donor aId,

• under-resourcedJudlclal and pohce systems whIch
had not fully recovered from years of cIvIl war,
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• a pnvatIzatIOn program with constantly changmg
cntena for pnvate mvestment

• a centrahzed system with too many layers of
bureaucracy and red tape

Strategy for Change

The government developed a coherent strategy to combat
corruption It took substantive and determmed measures to curb the
malfeasance Prevention of further corruptiOn was the pnmary goal

An mtegral part of the strategy was to estabhsh an
mdependent, impartial and efficient pubhc office The office of
Inspector General of Government played a mediatory role that
addressed the concerns of those who had been treated unfmrly by
the pubhc service and pumsh those found gUilty of corrupt
behaVIOr The government's anticorruptIOn strategy mvolved the
followmg components

1 The Inspector General ofGovernment

The Inspector General of Government (lGG) was
establIshed m 1986 to protect and promote human nghts and the
rule of law It was designated to lead the fight agamst corruptIOn
and foster the ehmmatIOn of the abuse of the pubhc office and
promote fmr, efficient government and good governance

Imtially, the IGG was directly responsible to the preSident
of Uganda However, smce 1995 it has been reqUired to answer
only to the Parhament ThIs change m Uganda's constitutIOn m
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1995 msulated the lGG from undue mterference 10 Changes III the
conshtuhon further recognIzed and strengthened the central role of
the IGG SpecIfIcally, It gave the lGG the power to

promote andfoster strzct adherence to the rule of
law and pnnclples of natural jUstlce zn
admznlstratlOn, ellmznate and foster the
elzmznatlOn of corruptlOn, abuse of authonty m
publlc office mvestzgate any act, omlSSlOn advlce
or recommendatlOn by a publzc officer or any
other authonty, taken, made, glVen or done m
exerClse of admlnlstratlve functlOns on ltS own
znltzatlve or upon complamts made to It by a
member of the publzc whether or not that person
has personally suffered any znjUstlce by reason of
that matter, hear and determzne cases mvolvzng
corruptzon, abuse ofauthorzty or publzc office and
to make any order accordmg to law stzmulate
publzc awareness about the actlvltles of zts office
m partzcular through the medla and other means
that It conszders appropnate, establzsh branches
at dlstrzct or other admznlstratlve levels as It
conszders fit for the better peiformance of ltS
functzons,and, submlt to Parlzament, at least once
every SlX months, a report on the peiformance of
zts functlOns

To accomphsh these goals, the lOG was gIven the authonty
to Illveshgate pubhc officIals and develop medIa campaIgns to
make the pubhc aware of the values of constltutlOnahsm

10 In contrast for example, the Senegalese Medzateur de La Republlque
reports to the PreSIdent, hence the scope of ItS autonomy IS correspondmgly
less
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2 Publlc Servzce Reform

The PublIc ServIce RevIew and ReorganIzatIOn
CommIssIOn (PSRRC) was establIshed to make specIfIc
recommendatIons to reorgamze all publIc offices, procedures and
systems The new VISIOn decreed that by the year 2000, Uganda's
cIvIl servIce would be smaller, better paId, more effIcIent and
effectIve than It was m 1986 FaIr, sImple, consIstent rules and
procedures would be Implemented to foster dIscIplIne whIle
promotmg personal mItIatIve Levels of corruptIOn would be
reduced, backed by an effectIve poltce and prosecutonal staff Clear
orgamzattonal goals would be Implemented, workers made fully
responsIble and accountable for theIr assIgned dutIes, and
mdIvIduals encouraged to commIt to achIevmg clearly IdentIfIed
objectIves

3 Introduczng a Leadershlp Code ofConduct

The government called for a new culture of leadershIp for
both elected and appomted offiCIals m the publIc sector The
Ugandan ConstItutIOn IS based on the notIon that the country's
future prospects depend, to a very great extent, on the qualIty and
honesty of ItS leaders Based on constItutIOnal pnncIples, the
government utIhzed a broad concept to determme what constItutes
"leadershIp"--the role of authonty m settmg an exantple, honest,
ImpartIal and non-dIscnmmatory admImstratIOn, sensItIvIty to
margmahzed groups, developmental mstructIon, adherence to
democratIC pnncIples, respect for the rule of law, penodIc testmg,
a "sense of shante", and, transparency and accountabIhty

A code of conduct for those occupymg leadershIp pOSItIons
was fIrst proposed m 1992 Its provIsIOns were debated m the
ConstItuent Assembly and fmahzed when the ConstItutIOn was
passed

The proposed LeadershIp Code Statute detaIled the
expected, and prohIbIted, forms of conduct for government leaders
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For example, It reqUIred them to make annual dIsclosures of
mcome, assets and habIlItIes to the 100 ThIs dIsclosure also
covered hIS or her "nommees" (defined as anyone who controls or
manages busmess or other activIties of whIch the leader IS pnnclpal
benefIcIary) ActIvIties WhICh were forbIdden mcluded requestmg
or accepting gifts or benefits m exchange for the exerCIse of offiCIal
duties, faIlure to seek pnor approval from the LeadershIp Code
COmmIttee to contract With the government or WIth certam kinds of
foreIgn busmesses, abuse of government property, and mIsuse of
confIdential offiCIal mformatIOn

The proposed Code prohIbIted the misappropnatIOn of
pubhc funds, the use of offIcIal pOSItion to obtam property, the use
of officIal time for pnvate busmess that IS m conflIct WIth officIal
dunes, conduct prejUdIcIal to offIcIal status, the evaSIOn of taxes or
other fmanCIal oblIgatIOns, furthenng the mterests of a foreIgn
government contrary to Uganda's mterests, acts prejUdICIal to
people's nghts, and, activItIes deSIgned to undermme the
government's mtegnty It forbade semor leaders from holdmg
shares, propnetary mterests or offIce m foreIgn busmess
orgamzatIons, or from operatmg as cOmmlssIOned agents In
addItIOn to establIshmg a rmmmum standard of behavIOr, the
proposed Code delIneated penaltIes for transgressIOns 11

4 The Role ofthe DIrector ofPublzc ProsecutIOns

The Penal Code was revIsed m 1987 to address specIfIc
penalties for corruption offenses Smce the 1960s, Ugandan law
has gIVen polIce and prosecutors power to deal WIth malfeasance
For example, the Prevention of CorruptIOn Act 8 of 1970
specIfically authonzes a specIal sectIOn wlthm the DIrectorate of
PublIc ProsecutIOns (DPP) to handle corruptIOn and fraud-related
cases and has preventIve, mvesngatIVe and prosecutonal functIOns

11 Some of these requIrements are more strmgent than those applIcable to
CIVll servants m mdustnalIzed countnes
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Other relevant pIeces of legIslatIon mcluded the IGG Statute, 1987,
the Pohce Act, 1964, the Pubhc Fmance Act, 1964, the Leadership
Code, Statute No 8 of 1964 and the EVIdence Act

5 The Audltor General

The AudItor General was glVen the authonty to examme
"all" rather than "some" government accounts The frequency of
audIts of government operations was mcreased The new
constItutlOn also helped to Identify poor accounting practices
Probes to determme "value for money" were reqUlred to ensure
revenue IS spent WIsely and prudently Government departments
and agenCIes were told to submIt theIr accounts to the Parhament
for scrutiny and pubhcatIon

6 The Publlc Accounts Commlttee

After several decades of mactIvlty, the Pubhc Accounts
Comrntttee (pAC) of the Parhament was reactIvated to mvestIgate
the mIsuse of pubhc funds The task of the PAC IS to reVIew the
AudItor General's reports and summon accountmg offIcers to
answer questions

7 Other Government Reforms

Other reforms--econoffilc, constitutional and rnthtary--were
1llitIated Though the pubhc sector reform, m partlCular the CIVtl
servIce reform, IS hkely to have the most dIrect Impact on
corruption, other reforms wtll also help to reduce the scope and
mCldence of corruption

8 The Role of the Press

The government encouraged the development of a free
press as a part of the country's movement towards greater freedom
and democracy The press was recogmzed to be cntIcal 1ll the fIght
agamst malfeasance
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9 The Role ofthe Presulent

PresIdent Musevem of Uganda assumed a large role m the
fight agamst corrupuon He 1llissed few opportumues to "dnve the
antI-corruptlOn message home" For example, whl1e openmg the
new mtemauonal facl1lues at Entebbe Auport m 1994, he rebuked
the corrupt pracuces of customs and lffillligrauon offlcIals--a speech
wmch attracted extensIve media coverage

Implementmg Reform

The lmplementauon and results of this strategy m each area
have been as follows

1 The Inspector General ofGovernment

WIth strong consututlOnaI backmg, the IGG has uncovered
several cases lllustratmg the many faces of fiscal mIsmanagement
and has demanded severe pumshment for offenders A number of
offICIals have been dIsmIssed or suspended from theu posltlOns
because oftherr mvolvement m corruptlOn Some pohucalleaders
have also been reheved of theIr duties foIlowmg mvesugatlOns by
the IGG and ensumg pubhc pressure

DespIte these gams, the offIce suffers from senous flaws
UntlI recently, ItS reports were of an adVISOry and confIdential
nature--sent to the PreSIdent mstead of an open and more duectIy
accountable forum such as Parhament Shortages of cntlcal
resources have confmed the IGG's momtonng and mvestIgatIve
actIVIties to urban areas, such as Kampala, wmle the rest of the
country remams "out of reach" In addItion, the offIce lacks
enforcement powers and must depend on the Jusuce system to
1ll1tIate prosecutlOns However, the government recently adopted
measures to mtenslfy the fight agamst corruptlOn WhICh may also
remedy some of the above weaknesses
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2 Publw Servzce Reform

The Pubhc Servlce Revlew and ReorgamzatlOn
Comnusslon consulted over 25,000 pubhc servants throughout the
country between 1989 and 1990 It defined corruptlOn as a "conduct
or pracl1ce by a pubhc OffiCIal or pnvate mdlvldual done m flagrant
vlOlatlOn of eXlstmg rules and procedures for the reahzatlOn of
personal or group gam" In a 1991 Government Whlte Paper, the
PSRRC pubhshed a report outlmmg 225 speclfic recommendatlOns
to ehnunate corruptlOn

The first step m the reform process mvolved a reVIew of all
government mmlstnes to evaluate then roles and determme whlch
activlties should be pnvatized or shared At the dlstnct level,
slnular reVIews were conducted to reconslder the role of
government, set objectives and pnonties, agree on performance
mdicators, remove redundant staff and focus more closely on
capaclty-bUlldmg

In the first two years, reform moved slowly The PSRRC's
"actlOn plan" dld not clearly ldentify those responslble for
lmplementatlOn or tlme tables However, the appomtment of an
external cmeftechmcal advlsor, supported by the donor commumty,
helped to better focus the report's broad recommendatlOns As a
result, two ovemdmg obJecl1ves were estabhshed a nummum wage
and the mtroduction of results-onented management Both were
mtended to Improve dehvery of the servlCes to the pubhc

The next step mvolved the development of a 50-page
manual entItled, Management ofChange Context, Vzswn, Strategy
and Plan Wntten by semor government staff and supported by a
detatled actlOn program, the document delmeated the problems,
proposed speclfic solutlOns and set a tIme table to accomphsh the
suggested goals It receIved POhtlCal approval from the Presldential
Cabmet m August 1993

The components, then lmplementatlOn and outcomes of thls
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achon program have been as follows

Reducmg the Slze of the Publlc Sector
The role of Uganda's government IS bemg redefmed and

hffilted "Non-core" pubhc servIces Will eIther be turned over to the
pnvate sector or abandoned The restructunng of the government
has reduced the number of ffillllstnes and departments from 26 to 20
m 1991 and to 18 m 1992

Staffing has also been streamlmed The PresIdent
appomted panels of promment CItIzens to Implement new staffing
levels for the restructured ffilmstnes They conducted mtervlews to
Idenhfy those posinons WhICh should remam As a result, the CIVIl
servtce shrank from 320,000 employees m 1990 to 150,000 m 1995
The plan IS to have the staff down to 132,000 workers by 1997

Personnel reduchons were achteved through a number of
measures For example, "overdue leavers" were the first to be
targeted These are mdlvlduals who, If the CIvIl servIce had been
funchomng effiCIently, would have been weeded out much earher-
ehgible rehrees, temporary workers, and the mcompetent, as
Idenhfled through performance assessments By 1995, the hst
mcluded 6,339 employees m the central estabhshment, 7,241
teachtng staff members, and 11 of the 32 Permanent Secretaries

"Ghost workers" were Idenhfied and ehmmated By 1994,
approxImately 42,000 deceased, fichhous or former employees
remamed on the government payroll The "Group Employees
Scheme," whtch allowed semor managers to recruIt theIr own
casual, short-term workers WIthout reference to estabhshed Job
grades, was abohshed ThIs led to a further reductIOn of 30,000
workers

Other workers that were surplus SImply due to overhtnng
were lmd off Although these employees were competent, bonafide
workers, they could not be deployed elsewhere III the government
and receIved severance packages In addihon, approxImately 4,500
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employees accepted voluntary retirement by the end of 1994 Now
there IS a pubhc sector-Wlde hmng freeze and exceptions reqUire the
personal consent of the head of the ClVl1 servIce

CIVIl ServIce Integratmg Responslblllty and Accountablllty
A modem management system was mtroduced to the ClVl1

serVIce Results-Onented Management (ROM) was deSIgned to
Improve the efficiency and performance of government employees,
create a responSIve and accountable work force, and estabhsh a
system that qUickly exposes corrupt and mefficlent practices
Under the new system, each mmlstry defmes Its objectives and sets
measurable performance standards and goals for each objective
How targeted goals are acmeved Wltrnn the departments/dlstnct and
ultImately by mdlVldual Clvl1 servants IS deCIded wlthm each
mmlstry Progress IS then measured agamst standards and targets
estabhshed for types and levels of servIce by basehne mdlcators
(obtamed through a servlce-dehvery survey)

Mlmstnes were gIven new authonty to plan and fully
control theIr staffmg and other resources through theIr program
plans Permanent secretaries, semor ClVl1 servants m each
department, "operate as quasl-managmg dIrectors of theIr respective
lllimstnes and are free to determme the optimum resources needed
to meet theIr set mmlstenal targets Permanent secretanes WIll be
assessed on the achIevement of the set targets wlthm the allocated
resources over a gIven tIme frame" Thus, every permanent
secretary "w111 seek to be as effiCIent as pOSSIble ThIs WIll,
therefore, ensure Improved value for money"

The work of mdlvldual CIVIl servants IS also evaluated
agamst objectives and performance mdlcators or standards
PromotIOn IS clearly lmked to performance WIth mcentIves to
reward supenor performance wlthm mdlvldual salary scales
Employees who don't measure up, or who engage m dubIOUS
practIces, are subject to dlsclplmary actIOn mcludmg dIsmIssal

In addItion to ROM, more dIrect controls on fmanclal
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operatIons have been Introduced and eXIstIng systems strengthened
For example, In Its first three years of operatIOn, the central payroll
momtonng umt for government employees, located In the MInIStry
ofPubhc ServIce and AdmlmstratIon brought about a reductIOn of
25,000 from the ranks of the Ugandan TeachIng ServIce The
computenzed momtonng system, whtch venfies entnes and
deletIOns from the payroll and momtors all changes, precluded a
recurrence of the costly "ghost worker" phenomenon

AudItIng functIOns were remforced throughout the
government The AudItor General's offIce IS now free to perform
more VIgorous exammattons of accounts However resources are
stIll madequate and often there IS lax enforcement of audItIng
systems

A LlVmg Wage Reduces Dzshonesty
Between 1990 and 1994, CIVt! servIce wages Increased

annually approxImately fifty percent Paymg a "hvIng wage" has
been one of the most cntIcal Issues m the reform program Low
CIVtl servIce wages have been drrectly hnked to corruptIOn In 1994,
attendees at a Donor ConsultatIve Group meetIng m Pans agreed
the consequences of delayIng pay Increases would be fatal to the
entIre reform program If wages were not an Integral part of
Improvements early, CIvIl servants mtght WIthdraw support for the
entIre program and the pressure to obtam "supplementary mcome"
may Increase More Important, CIVIl serVIce would remam unable to
attract and retaIn the htghest level of profeSSIOnals and techmcians
Donors concluded therr support of pay Increases was essentIal to the
broader program of CIVIl servIce and macroeconomIC reform

Even WIth donors' endorsement, government salanes m
Uganda remaIn among the lowest m sub-Saharan Afnca For many
occupatIOns, pubhc pay IS well below the mtmmum wage In the
pnvate sector In 1994, government doctors, pohce offIcers and
pnmary school teachers earned the eqUIvalent of US$90, U5$45,
and US$43 per month respectIvely The governments' estlmate of
the mImmum mcome reqUIred to support an mdlvldual was 75,000
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Ugandan slnlhngs, or US$60 At these levels of compensatiOn, the
government cannot attract the best people, nor can It combat
secondary corruptIOn, most common to the lower-paId job
classl1icauons It IS also unreahstic to expect CIvIl servants eammg
these wages to work solely for the government

A mImmum "hvmg wage" IS one of the clnef objecuves m
the current round of CIVIl servIce changes The cntena for a
mImmum acceptable salary IS based on a food basketlcost-of-hvmg
survey carned out m 1989-90 and begms WIth the lowest job
classIfIcatIOn Scheduled mcreases wIll compensate for mflatIOn
and dIfferences m urban and rural locatIOns However, reaclnng
thIS target IS JeopardIzed by poor tax collectiOn Tax revenue m
Uganda, as a percentage of GDP, IS the lowest among 26 Afncan
countrIes receIvmg World Bank structural adjustment credIts and IS
three urnes lower than neighbonng Kenya Therefore, to help
Improve the chances of reachmg ItS wage goals, m 1994
government OffiCIalS announced cuts m the CIvIl serVIce work force,
ebmmatmg an extra 5,000 employees The 1995 total would be
145,000 mstead of the targeted 150,000 and the savmgs used to
sustam better remuneratIon for those who remam Actual salanes
WIll be made more transparent by "moneuzmg" workers' housmg,
health and transportatIOn benefIts In addItiOn, cash allowances
(seventy-SIX m total) Issued accordmg to assIgned tasks and
occupatIon, are bemg consohdated mto fewer categones These
streamhmng measures are deSIgned to Improve transparency whIle
controllmg abuse Job claSSIficatIOns and posIuons are also bemg
revIewed and SImplIfIed to Improve mcentives for better
performance

A Code ofConduct
A code of conduct has been establIshed for all CIvIl

servants Each employee must take an oath of commItment to It and
If dISmISSed for breaclnng the code, IS prohIbIted from government
serVIce for at least five years Based on the pnnciple of selfless
servIce, the code of conduct correlates to the standmg orders of the
CIvIl servIce wlnch state that
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" no officer shall at any tlme engage zn any
actlvlty WhlCh could zn any way lmpazr hlS
usefulness as a publlc officer or engage zn any
occupatlOn or undertalang WhlCh mlght zn any way
confllct wlth the znterest ofthe publzc servlce or be
znconslstent wah hlS posltlOn as a publzc officer,
or make use ofhlS officzal posltlOn to further hls
pnvate znterests or those ofhlS famlly "

Workshops have been held across the country to mtroduce
the code to semor government managers and to focus on theIr role
as leaders m CIVIl servIce reform and Results-Onented
Management

InformatlOn and CommumcatlOn Strategles
The publIc, CIvIl servants, and the donor commumty have

been regularly mformed of developments m the reform effort
PublIcatIOns and teleVISIOn reports descnbe the government's
progress toward Implementmg the actIOn plan DIrect, accurate, and
tImely news stones are mtended to help achIeve transparency and
encourage contmued progress
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3 Introducing a LeadershIp Code of Conduct

DespIte the good mtentlOns of the government, the
Leadershlp Code ofConduct was not enacted mto leglslatlOn 12 The
debate m the Constltuent Assembly focused mamly on the smcenty
of those pohtlclans who have ralsed obJectlOns to some of ItS
provlSlons, especIally that willch requues close relatlves to declare
theIr assets DlscusslOns have been marked by consIderable
hostlhty, conveymg the ImpresslOn that Uganda's pohtlClans are not
keen to be restncted m tills way Furthermore, there are no
stlpulatlOns to enforce the code However, m antlCIpatlOn of Its
passage, the Attorney General of Uganda has proposed the
formatIon of a commIttee (appomted by the PresIdent) WIth the
followmg functlons

• to examme statements lodged WIth It,
• to exanune whether a leader's mtentlOn to enter mto a

contract WIth the government, a pubhc body, or a foreIgn
busmess orgamzatlon conforms WIth code,

• to mqurre or request an mquuy mto all complalnts made by
any person allegmg a breach of tills code by any leader,

• to mvestlgate and report on any allegatlons of arrogant,
outrageous, mfamous or dIsgraceful conduct or any other
behaVIor of a leader that IS mcompatlble WIth the code, and

• to recommend awards, dIsbursements and payments that It
consIders appropnate m connectlOn WIth any aSSIstance
rendered m the enforcement of the code

In addltlon to a chapter based on the proposed leadershIp
statute, the Consntutlon adopted m 1995 mcludes another provlSlon
to promote greater mtegnty wlthm pubhc servIce The provlslOn
dIrects the Parhament to estabhsh a NatIonal Councl1 of State to
reVIew the backgrounds and quahflcatlOns of mdlvlduals seekmg,

12 However, leadershIp standards were mcluded m the 1995 constltutIon
See below
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or bemg consIdered for, pohtlcal offIce or semor posItIons m
government If thts law IS enforced, any candIdate wIth a
questIOnable background, where there IS SuspICIOn of dIshonesty or
corruptIOn, WIll be dIsquahfied dunng the screenmg stage

4 The Role ofthe Dzrector ofPublzc Prosecutzons

Uganda's DIrector of Pubhc ProsecutIOns, Alfred P W
Nasaba, has observed that whtle the legal framework IS generally
adequate, prosecutors have been hampered by the laws of eVIdence,
partIcularly the accomphce rule Thts rule states that the testImony
of an accomphce must be corroborated by mdependent eVIdence
before obtaImng a convIctIon Mr Nasaba comments "In cases of
corruption, both the gIver and recIpIent are accomplIces If corrupt
people are to be convICted, thts rule should be changed to allow an
accomphce to gIve credIble eVIdence agamst corrupt offiCIals or
persons"

It IS VItal that only those offiCIalS free from the tamt of
corruptIon, are responSIble for malfeasance cases InvestIgators,
prosecutors and]udges, especIally those deahng WIth these types of
cases, must be of transparent mtegnty Too often, tills has not been
the case Moreover, If eVIdentIary standards are changed, controls
are nevertheless needed on the effect of testImony by mterested
partIes or co-conspIrators

5 The Audztor General

The AudItor General's annual reports to the Parhament have
regularly exposed corruptIOn and meffIcIencles In 1992, for
example, he exposed apprOXImately $4 mIllIon m mlssmg funds
To aId the work of the AudItor General, the mspectorate system has
been remstated after many years of neglect Checks are conducted
regularly to ascertaIn, for example, whether funds are bemg used for
the purposes mtended and whether the reCIpIents of payments are
actually workmg
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6 The Publzc Accounts CommIttee

The Pubhc Accounts Comnnttee has been actIvely
mvestIgatmg the rmsuse of publIc funds However, no members of
the OpposItIOn partIes serve on the Comnnttee whIch weakens ItS
effectIveness, credIbIhty and accountabIhty Moreover, the
government IS not yet legally obhgated to Implement ItS
recommendatIons

7 Other Government Reforms

Economzc Reforms and Lzberalzzatzon
A senes of macroeconomIC modIfIcatIons have been

gradually ehrmnatmg numerous dIstortIOns WhICh encourage
corruptIon Changes mclude the ehmmatIon of monopolIes,
allowmg competItIOn between the pnvate sector and the state to
trade baSIC commodItIes, and abohshmg quota systems and
ImportatIOn nghts on certam products Export monopolIes m
tradItIonal commodItIes (coffee, cotton) have ended, procedures
have been sImplIfied, and new regulatIons encourage mvestment m
export-onented actIvItIes

The pnvatIzatlOn of parastatals has reduced total state
control over the economy as have other hberal measures the
removal of pnce controls, both dIrect and mdIrect on maJor, locally
manufactured products, an end to the monopoly of exported
foodstuffs, the elIrmnatIon of the Coffee Marketmg Board, and, the
deregulatIon of foreIgn exchange markets As a result, confidence
m the Ugandan shIllIng has returned and funds held abroad are now
flowmg back mto the country

The government has also sought to "de-personalIze" the
dehvery of serVIces Customers should not have to contact any
partIcular offiCIal for mformatton that should be easIly obtamed
through posters, notIces or other mformatlon bulletms

106

6 The Publzc Accounts CommIttee 

The Pubhc Accounts Comnnttee has been actIvely 
mvestIgatmg the rmsuse of pubbc funds However, no members of 
the opposItIOn partIes serve on the Comnnttee whIch weakens ItS 
effectIveness, credlblhty and accountabIlIty Moreover, the 
government IS not yet legally obhgated to Implement ItS 
recommendatIons 

7 Other Government Reforms 

Economzc Reforms and Lzberalzzatzon 
A senes of macroeconomIc modIfIcatIons have been 

gradually ehrmnatmg numerous dIstortIOns whIch encourage 
corruptIon Changes mclude the ehmmatton of monopolIes, 
allowmg competItIOn between the pnvate sector and the state to 
trade baSIC commodItIes, and abohshmg quota systems and 
ImportatIOn nghts on certam products Export monopolIes m 
tradItIonal commodItIes (coffee, cotton) have ended, procedures 
have been slmphfied, and new regulatIons encourage mvestment m 
export-onented actIvItIes 

The pnvatizatton of parastatals has reduced total state 
control over the economy as have other hberal measures the 
removal of pnce controls, both dIrect and mdirect on maJor, locally 
manufactured products, an end to the monopoly of exported 
foodstuffs, the ehrmnatIon of the Coffee Marketmg Board, and, the 
deregulatIon of foreIgn exchange markets As a result, confidence 
m the Ugandan shIlhng has returned and funds held abroad are now 
flowmg back mto the country 

The government has also sought to "de-personahze" the 
deh very of serVIces Customers should not have to contact any 
partIcular offiCIal for mformatton that should be easIly obtamed 
through posters, notIces or other mformatton bulletms 

106 



Changes in the Mllztary
By reducmg mIlItary spendIng, the government has sought

to better utilIze funds and dImInIsh the role of the mIlItary In
polItIcal lIfe MIlItary spendIng was reduced from 35% of GNP In
1990 to 16% In 1994 through demobIlIzatIOn and other measures
Under a plan approved by the NRA CouncIl In May 1992, the
government IS reducIng the mIlItary establIshment by 40% to
50,000 personnel over a three-year penod, a saVIngs of $14m per
year

Decentralzzatzon
DecentralIzatIon IS Important In the fight agaInst corruptIon

because publIc sector declSlon-makIng In Uganda has been largely
secret, through hIghly centralIzed mstItutIons wIth lIttle
accountabIlIty The government has embarked on a major program
to decentralIze the admInIstratIOn and delIvery of many publIc
servIces

The success of thIs effort depends on a process of
mstItutIOn-bUlldmg now under way at the regIonal levels, Improved
commUnICatIOn between CIvIl servants and local authontIes, and,
Increased Interaction between publIc and local InstItutIOns to ensure
that needs and pnontles are coordInated

Although some progress has been made, many dIffIculties
remaIn PhYSICal faCIlIties are madequate m many regIOnal dIStnCtS,
and managenal and technIcal skIlls are defiCIent But more
Important, It IS dIfficult to manage the devolutIOn of power at a time
when the central government IS undergomg radIcal change

The success of decentralIzatIOn WIll depend on the abIlIty
of dIstnct-level structures to delIver servIces responSIvely and
accountably to therr deSIgnated populations As such, the channels
of commUnICatIOn are beIng WIdened, CItIzens are encouraged to
partICIpate In DIstnct ReSIstance CouncIl meetIngs, and, regular
consultations are scheduled between local councIlors, CIVIl servants,
and non-governmental organIzations (NGOs) Whether these
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measures wIll succeed remmns to be determmed

8 The Role of the Press

Government-controlled medIa have also been fmrly free to
expose abuses of pubhc offIce and reports frequently on the fIght
agaInst corruptIon The efforts of one paper, Uganda Confidentlal,
have been espeCIally stnkmg

At the same tIme, the full potentIal of the medIa has not
been reahzed Because a free press IS a new phenomenon,
professIOnaljournahstic techmques lack an unbIased, mvestIgative
approach There are cases where professmnahsm has been
sabotaged as underpaId reporters and edItors succumb to bnbery 13

Some reports even border on slander In addItIOn, pubhc offiCIals
have, untIl recently, been unaval1able to answer reporters' questIOns
JOurnalIStS have not been fully mformed of antlCorruptIOn measures
or the detmls of pubhc sector reform

The Government sponsored two workshops on mvestigatIve
journahsm, Wlth the aSSIstance of the IGG, the Ugandan Journahsts
AssoClatIon, the Damsh medIa, DANIDA (the Damsh md agency),
the World Bank's EconomIc Development InstItute, and
Transparency InternatIonal to Improve the effectIveness of the
press The workshops, one of the fust opportumties for journahsts
to questIon seruor government offICIals, helped to better mform the
press of the overall reform program and proVIde journahsts WIth
some trammg m mvestIgatIve reportmg Four themes were stressed
dunng the workshops 1) the need to promote a profeSSIOnal
awareness of, and mSIght mto, corruptIOn and the mstItutions
fightIng It, 2) the Importance of Improvmg profeSSIOnal techmques
to obtam mformatIOn ethIcally, respect pnvacy, check references

13 Concerns of a sundar nature have ansen m mdustnahzed countnes but
for dtfferent reasons CorporatIOns ill the U S and pohtlcal figures m Italy,
for example, are WIdely feared to exerCIse undue mfluence on news
reportmg
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and aVOId htIgatIon, 3) the need to promote a sense of commItment
and responsIbIhty among JournalIsts, and, 4) the need to mform
JournalIsts about cIvIl servIce reform, Its Impact on the country's
welfare and ItS role m reducmg corruptIOn

9 The Role ofthe Presldent

The PresIdent has systematIcally removed corrupt
pOlItICIanS from semor posItIOns However, some mdividuals m
office who are known for therr questIonable actIVItIes have not been
removed Arguably, removmg them may cause consIderable harm
to natIOnal umty and stabilIty--a paramount ObjectIve for the
government However, theIr presence undermmes publIc
confIdence m the leadershIp's polItIcal commItment to deal WIth
corruptIOn

Assessment of Uganda's Efforts to Combat CorruptJon

Remarkable progress has been made m reducmg
malfeasance m thIs socIety and It IS useful to other reform
movements to examme the catalysts for change

The role of the Inspector General of Government has been
CruCIal m mstItutIonalIzmg the fIght agamst corruptIon The IGG's
office took the lead m marshalmg support and mtegratmg key
players They held workshops on medIa educatIon and
mvestIgatIve JournalIsm, and strengthened agencIes fightmg abuses
by makmg avaIlable to them lOgIStICS and personnel These
workshops helped to chart a plan of actIOn that has been followed
vIgorously

The government has mvolved cIvIl socIety m the fIght
agaInst corruptIon The government stImulated dIstnct support by
conductmg semmars on people's nghts and responsIbIlItIes
Consequently, cIvIl socIety plays a sIgmficant role m exposmg
corrupt mdlvlduals and behaVIOr PublIc awareness workshops
taught and promoted ethIcal values m schools GIven that Uganda
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office took the lead m marshalmg support and mtegratmg key 
players They held workshops on medIa educatIon and 
mvestIgatIve JournalIsm, and strengthened agenCIes fightmg abuses 
by makIng avaIlable to them lOgIStiCS and personnel These 
workshops helped to chart a plan of actIOn that has been followed 
vIgorously 

The government has Involved CIvIl SOCIety In the fIght 
agaInst corruption The government stimulated dlstnct support by 
conductmg semmars on people's nghts and responSIbIlIties 
Consequently, CIVIl SOCIety plays a sIgmficant role m exposmg 
corrupt mdlvlduals and behaVIOr PublIc awareness workshops 
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has been engaged m war and cIvIl stnfe for almost three decades,
most chIldren and young adults have seen nothmg but hate and
destructIOn and Immoral behavIor as a way of lIfe Schools and
rehglous mstItutlons can playa bIg role m remvIgoratmg morals m
Ugandan sOcIety In 1987, the EducatIon PolIcy RevIew
CommIssIOn recommended schools promote honesty, a sense of
responsIbIhty, mtegnty m the use of publIc funds and property,
love for productIve and constructive work, and respect for those
who labor to produce matenal, mtellectual and SOCIal welfare ThIs
decIsIOn recogmzes the need to buIld and sustam a strong cIvIl
socIety m Uganda

The PublIc Accounts CommIttee (PAC) has been VIgOroUS
m demandmg proper accountabIlIty of government expendItures
from Mmlstnes and Government agencIes Many semor officIals
have been prosecuted and dISmISsed as a result of ItS effICIent work
To ensure ItS contmued success, the PAC has been decentrahzed,
and there are now Dlstnct Accounts Comnuttees ThIs has
strengthened the audltmg function at all levels of Government and
SOCIety Consequently, It IS becommg mcreasmgly dIfficult for
aberrant behavIOr to go unnotIced Slnularly, the AudItor General
plays a key role m trackmg all government transactIOns and
submlttmg tImely, accurate reports to ParlIament

The medIa and press have been at the forefront m exposmg
corruptIOn The Government, through the IGG, has eqUIpped
JOurnalIStS WIth skills m mvestIgatIOn that expose not only corrupt
people but theIr methods Its wIde coverage reaches the breadth of
Uganda WIthm a short time smce there are more newspapers m more
languages than ever before However, there are currently many
pendmg laWSUIts, possIbly mdlcatmg some unprofessIOnahsm

Fmally, the role of external forces, mternatIOnal agencIes
and donors, need to be recogmzed, m thIs fight The World Bank,
the Government of Denmark, and Transparency InternatIOnal have
all been extremely supportIve Transparency InternatIOnal has been
outspoken and mstrumental m orgamzmg action and support Its
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staffhas helped conduct workshops that chart new actIOns and out
of theIr work Uganda has started Its own chapter, Transparency
Uganda

Lessons Learned from Uganda

• The fight agamst corruptIOn IS neIther sImple nor
straIghtforward The process has to be gradual Programs that are
too ambItious and call for overnIght changes WIll not succeed

• There must be polItIcal WIll No legIslatIve or
admtmstratIve changes can ever be effectIve unless there IS a
polItICal WIll and commttment at all levels of government

• Legal reforms are Just part of the solutIOn and they are
unhkely to be effectIve unless accompamed by sustamable
measures deSIgned WIth methods for ImplementatIOn WhICh
maxullize accountabIlIty and transparency, and mmimize vulnerable
areas

• CorruptIOn has to be a "hIgh nsk, low profIt"
undertakmg Ifpeople perceIve It as a low nsk, hIgh profit actIvIty
they WIll be attracted

• A holIstIc approach IS needed All the forces and
agencIes fightmg corruptIOn--preventIon, mvestIgatIOn research,
educatIon, enforcement, etc, need to come together and harmomze
theIr efforts and complement each other to develop one strategy
ThIS prevents duplIcatIOn of efforts and a waste of government
funds

.PublIc awareness and mvolvement are paramount If the
publIc IS senSItIzed, they contnbute by exposmg corruptIOn and
corrupt behaVIOr m SOCIety

111

staffhas helped conduct workshops that chart new actIOns and out 
of theIr work Uganda has started Its own chapter, Transparency 
Uganda 

Lessons Learned from Uganda 

• The fight agaInst corruptIOn IS neIther sImple nor 
straIghtforward The process has to be gradual Programs that are 
too ambItIous and call for overnIght changes wIll not succeed 

• There must be polItIcal wIll No legIslatIve or 
admtmstratIve changes can ever be effectIve unless there IS a 
polItICal wIll and commttment at all levels of government 

• Legal reforms are Just part of the solutIOn and they are 
unhkely to be effectIve unless accompamed by sustaInable 
measures deSIgned WIth methods for ImplementatIOn WhICh 
maxullize accountabIlIty and transparency, and mlmmlze vulnerable 
areas 

• CorruptIOn has to be a "hIgh nsk, low profIt" 
undertakmg If people perceIve It as a low nsk, hIgh profit actIVIty 
they WIll be attracted 

• A holIstIc approach IS needed All the forces and 
agenCIes fIghtIng corruptIOn--preventIon, InvestIgatIOn research, 
educatIon, enforcement, etc, need to come together and harmomze 
theIr efforts and complement each other to develop one strategy 
ThIS prevents duphcatton of efforts and a waste of government 
funds 

.PublIc awareness and Involvement are paramount If the 
publIc IS senSItIzed, they contnbute by exposIng corruptIOn and 
corrupt behavIOr In SOCIety 

111 



3.4 BolIVIa HealIng SIck InstItutIons ID La Pazl4

The sltuatlOn m La paz m 1985 was undemably grave 15

The CIty had Just expenenced the first democratlc electlon m 40
years, wIth Ronald MacLean-Abaroa as the new mayor Bohvla's
hypennflatlOn had been staunched by a remarkable austenty
program But these welcome changes comclded wIth a CIty m
cnSIS As Mayor MacLean-Abaroa took offIce, the CIty'S payroll
was 120 percent of ItS revenues Thts despIte rntserable wages
eroded by the mflatlOn a CIty engmeer mIght earn only $30 per
month, and the mayor's salary was less than $100 per month
PreVIOUS mayors had added more and more employees for pohtlcal
reasons In 1985 the CIty employed about 5700 people, 4000 of
whom were workers

The mumcIpal government was a cornucopIa of corruptlOn
Pubhc works, carned out for the most part by the CIty, featured
everythmg from theft of parts and fuel to fraudulent fulfIllment of
qUalIty standards, m addItlOn to great meffIcIency Tax collectlOn
was nfe Wlth fixes (a lower assessment on your house m exchange
for a bnbe) to speed money (the CIty collected taxes Itself, and
paymg sometlmes mvolved standmg m long queues) Apphcatlons
for permIts and hcenses were often delayed unless speed money
was prod, and fmally obtammg the permIt or hcense often entaIled
another bnbe Procurement mvolved many arcane steps and httle
transparency, resultmg m bnbes and extortIon for obtammg a
contract and then, after perforrntng the work, bnbes m order to get
prod Personnel systems often worked on the baSIS of fnendshIp or
pohtlcal mfluence, there was httle tradItlOn of professlOnahsm
AudItmg and mveStlgatlOns were lax and themselves subject to

14 Edited case prepared by Prof Robert Khtgaard WIth the aSSistance of
Mayor Ronald MacLean-Abaroa, March 1996 ©Robert Khtgaard All
nghts reserved

15 See descnptlOn III SectIOn 2 2 above
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corruptIOn Fmally, some sellIor executIves and some CIty councIl
members used theIr posItIons to move favored applIcatIons and
vendors through the system m exchange for monetary and other
IllICIt conSIderatIons

Needless to say, under these CIrcumstances the CIty was
fallIng m all ItS mtSSIOns Faced WIth such systematIc corruptIon,
many people would SImply gIve up Or they would call for
mstItutIonai strengthenmg through what mtght be called a "supply
SIde strategy"-m other words, more more trammg more foreIgn
experts, more computers, more regulatIOns-and of course for a
code of ethIcs and a recastmg of attItudes

Mayor MacLean's Strategy

Mayor MacLean-Abaroa understood that at the heart of
mstItutIonal rot are broken-down systems of mformatlon and
mcenhves

Dzagnoszs

Mayor MacLean-Abaroa's first step was to undertake a
number of diagnostIc actIVItIes Where was the corruptIOn, how bad
was It, what were ItS causes and pOSSIble cures? Workshops WIth
semor offiCials gathered useful mformatton and also motIvated
these offiCIals to deVIse theIr own strategIes for reform Box 1
shows the results of one dIagnostIc seSSIOn

Please refer to Box 1 at the end ofthe case

SpeCIal studIes also helped, rangmg from the hIghly mformal
(mtervtews With secretanes, a repOSItory of mshtutlonal knowledge
about transgreSSIOns) to systems analyses of procurement

Strategy

After sIzmg up hIs dauntmg problems, Mayor MacLean
Abaroa analyzed each of the CIty'S major actIVItIes (for example,
works, revenue collectIOn, permtts and lIcenses, procurement,
audltmg and evaluatIOn) He used the framework for polIcy
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analysIs summanzed m Table 1 of the Annex to stimulate new
thlllklllg

The CIty government undertook a number of ImpressIve
steps toward Improvement

Works The mayor used the CIty'S financIal cnSlS to
excuse the finng of large numbers of employees, partIcularly
laborers III the works area He took thIS opportumty to redefme the
CIty'S mlsslOn as carrymg out emergency repairs but not major
projects In the latter case, It would supervIse but not undertake the
works Mayor MacLean-Abaroa obtallled foreIgn aid for mumclpal
works and for the refonn of CIty admlmstratlOn He used some of
thIS money to "top up" the salanes of key officIals It was then
pOSSIble to pay hIgh-enough wages to attract real talent to the
Important Jobs of planmng and overseelllg pubhc works

WhICh works? Mayor MacLean-Abaroa used a vanety of
techmques to estimate the value of vanous klllds of works to
neIghborhoods and to the CIty more generally These techmques
ranged from surveys of local groups to benefit-cost studIes uSlllg
mgh-powered outSIde adVIsers

Revenue collection Revenue collectIon was aSSIgned to
banks rather than CIty employees, reducmg the scope for bnbery
and extortlOn by CIty offICIals The comphcated system for
evaluatmg the value of property was replaced WIth an "auto
evaluatlOn," wherem CItizens would declare the value of theIr
propemes under the velled threat that the CIty mIght purchase theIr
propertIes for 1Yz times the declared value The result was a
remarkable mcrease m CIty revenues

PermIts and hcenses The mayor deregulated some
actIVIties, so that no pefffilts were reqUlred and no bnbes could be
extorted He abohshed the offIce of pnce control

He developed a smgle regIster of all apphcatlOns for
perffilts and hcenses Apphcants would come to a desk staffed by
regIstry employees, not by those actually evaluatmg and grantmg
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permIts and lIcenses Each applIcatIOn was entered mto a system
that enabled Its progress to be momtored The scope for bnbe
takmg was reduced, and the mformatIOn gathered through the
system could be used to help evaluate the performance of offices
and mdlvldual employees The system was never fully
Implemented, but It dId make a dIfference He undertook a great
effort to sImphfy and streamlme the grantmg of permIts and
hcenses Then he publtshed a "Manual for Pacenos" whtch
descnbed each process m detaIl, so CItIzens knew what to expect
and were less easIly extorted based on theIr Ignorance

For bwldmg pertmts, he mvolved pnvate-sector archttects
under the aegIs of the College of Archttects They took some
responsIbIlIty for reVIewmg and warrantmg the quahty and legahty
of the constructIOn plans, and the addItIon of about 100 pnvate
sector archttects speeded up approvals and Improved, at least
temporanly, the quahty ofthe reVIews

Procurement Systems that formerly took many steps,
very dIfficult to momtor, were sImpltfied to fewer steps, WIth more
effort at momtonng carefully each step

Personnel Efforts were made to professIOnahze the CIty'S
staff through mentocratIc recrUItment and promotIOn Young
people were brought m under a plan called "Bohvla Joven"
Thanks to personnel cuts, enhanced revenues, and foreIgn aId,
salanes were raIsed, to the pomt that wlthm two years they were
competItIve WIth the pnvate sector Trammg was radIcally
mcreased, and a speCIal program funded by the World Bank had as
a central objectIve the upgmdmg of CIty personnel A new InstItute
for Mumclpal TraInmg was set up

AudItmg A project was undertaken WIth a major
consultmg firm to deSIgn and Implement an mtegrated finanCIal
management system, runmng from requests for matenals and works
through theIr procurement, warehousmg, and supervIsmg
Unfortunately, thts system was not completed before MacLean
Abaroa left offIce
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Implementatzon

Mayor MacLean-Abaroa followed a sensIble
ImplementatIOn strategy as well He ahgned Wlth favorable nauonal
and mtematIOnal forces He "fned some bIg fIsh" early on, and
used theIr example to send a message that the old corrupt systems
had changed He dIdn't attack hIS bureaucracy but helped It first,
then went after corruptIOn through a prevenuve strategy of systems
reforms He recovered a major CIty plan that had langUIshed for
eIght years, mcludmg a number of large-scale studIes that helped
orgamze thmkmg about needed works and servIces

The results were remarkable Investment was up by a factor
of ten withm three years Revenues soared CIty salanes were
compeuuve Wlth the pnvate sector Wlthm two years By all reports,
corruptIOn was reduced And Mayor MacLean-Abaroa was
reelected tWIce

Table 2 ofthe Annex summanzes the steps to follow m an
effort to prevent corruptzon There tS no rectpe book here, rather
a set of suggestzons destgned to sttmulate new thmkmg by publtc
and przvate leaders

Sustammg Reforms over the Long Term

In 1995, Ronald MacLean-Abaroa decIded to stand agam
for mayor of La paz In the event, no candIdate won a maJonty
vote MacLean-Abaroa defeated the mcumbent mayor m a vote
among the eleven elected CIty councl1ors

He was struck by the reemergence of corruptIOn A semor
member of the mayor's staff SaId, "I know you all faced tremendous
problems back m 1985 and thmgs were qUIte bad then, but I thmk
we have to begm from zero allover agaIn The SItuatIOn IS that bad
"Just to give you an example I would guess that 95 percent of the
vehIcles of the Alcaidia have the odometers and the speedometers
and the starters broken Why? So they can claIm for gasohne We
spend a fortune on gasohne Some of It IS m ndiculously large
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allowances My Job, for 1Ostance, used to grant 600 hters of fuel per
month We've cut that down to 200 lIters, and that's plenty The
CIty vehtcles all want to look as though they've been runn10g all the
tIme And everyone IS claIm10g for overtIme, and breakfasts and
lunches because they're work1Og"

There were worse examples of 1OstItutIOnal decay

Works The Chamber of ConstructIon, a group of pnvate
fIrms, had made pubhc compla1Ots 10 the prevIOus admInIstratIOn
concernmg extortIon None had been heeded Accord1Og to some
people 10SIde the mumcIpahty, gett10g contracts reqUIres a bnbe of
10 to 15 percent When works are completed and payment IS to be
made, a bnbe of 10 percent IS often sought "for the party" (The
threat ofnon-payment IS real, as the CIty'S short-term debt mcludmg
non-payment has nsen sharply 10 the last two years)

Revenue collectIon The "auto-evaluatIOn" system eroded
when It became clear that the CIty had no effectIve penalty for
understatmg the value of one's property (The threat to buy the
property for 1Y:! tImes ItS declared value turned out to be Illegal) In
1995 a new system was mstalled that provIded "automatIc"
valuatIOns dependIng on self-declared housmg charactenstIcs The
result was a large number of much hIgher tax assessments for the
poor and lower-nnddle class Large protests followed, and
thousands of1OdtVldual compla1Ots had to be addressed, usually by
SImply adJust10g the assessment downward Pubhc anger
contmued, and one member of the prevIOUS admImstratIOn belIeves
that the bad taste of thts epIsode led to the 10cumbent mayor's
defeat In any case, a form of tax evaSIOn through underdeclaratton
led to an estImated shortfall of at least 100 percent 10 property tax
revenues

Pernnts and bcenses The s10gle regIstry for apphcatlons
for permIts and hcenses and other transactIOns had broken down
completely The offiCIal 10 charge descnbed, 10 a memorandum 10
February 1996, an "almost mfimte" lIst of reasons, whIch revolved
around the rapId rotatIOn of OffiCIalS seekmg theIr own and theIr
party's 10terest 10 obta1Omg bnbes It IS now routme-"all the tIme,
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every day"-to pay speed money of B 200 (about $40) for the
"rev1s10n of paperwork"

The system of the arcmtects evaluatmg bulldmg plans had
lost 1tS effecuveness The arcmtects sull took a slice of the fee paid
by all those seekmg bUlldmg permits, but apparently they slmply
checked that the square meters declared were correct (and that the
correct fee was paid) When asked to live up to the ongmal
agreement to confum the quality and legality of the plans, the
College of Arcmtects now complained that 1t d1d not want
corruptlOn moved from the C1ty government to the College
(However, the College d1d w1sh to contmue rece1vmg 1tS slice)

Procurement ColluslOn had become common Outs1ders
who subm1tted lower b1ds were rejected by corrupted mumc1pal
personnel accordmg to vague standards of quality As menuoned
above, b1d-paddmg coex1sted w1th bnbes at both the award and
payment stages

Personnel Salanes remained relatiVely h1gh, but pay and
promotlOn were not linked w1th performance Instead, pohucal
appomtments were so common that an esumated 40 percent of
managenal and techmcal employees had been replaced by the
prev10us admm1strauon, and an esumated 70 percent turned over m
the admm1stratlOn before that Secretanes were told that they
would not rece1ve pay rmses unless they mscnbed m the mayor's
political party Why was this not the source of outraged, public
complamt? The slmple reason 1S that any 1dea of career paths had
broken down As one secretary put 1t, "For four years we've lived
w1th controlled mmds and closed mouths If anyone would make
a complamt [about lllic1t acuv1ues] he would lose h1S Job But
everyone would comment to each other pnvately about what was
gomg on"

Moreover, the mtemal systems for mvestlgatmg complaints
and for aud1tmg had become V1cums of mfluence and
mcompetence The accounts and records were now v1rtually
useless, accordmg to a team of experts workmg on the mtegrated
system of fmanc1al management Which, by the way, stlll had not
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been put mto place after four years The desIgn had not been
completed entIrely, but another reason was "resIstance by CIty
employees who do not for theIr own reasons wIsh to be part of a
system of financIal management"

There was also centrahzed corruptIOn "The prevlOus
mayor set up an offIce called OPCC, the Office of Plannmg,
CoordmatIOn, and Control," related the new dIrector of thIS office
"OPCC centrahzed everythmg, every declSlon At the end every
permIt and every hcense and every contract had to be approved
there ThIs became the source of much abuse We've mcknamed
It the Office of Planmng and CollectIOn of CommlsslOns "

True, the SItuatIOn was better than m 1985 Some of the
reforms undertaken then had stuck The deregulatlOn of some areas
of the CIty economy permanently removed the corruptlOn that
formerly attended the enforcement of those regulatlOns Cuttmg
back the role of the CIty government m other ways also helped For
example, the CIty had not returned to bemg a major constructIon
company, although ItS stock of eqmpment had been enlarged
through a foreIgn aId project But unfortunately the process of
lettIng and supervlSlng works projects had detenorated, and major
forms of corruptIon had emerged agam

In a poll of Pacetios m February 1996, 50 percent of the
populatIon agreed that "the level of corruptlOn WIth respect to the
past IS worse" Another 43 percent smd It was the same No one
smd It was better-the other 7 percent smd "don't know" (The poll
was refernng to all levels of government, not Just the CIty) Some
74 percent of the respondents smd that BohvIan pohtlclans are less
honest than those m other parts of Latm Amenca When asked
whether the pnmary motIve of pohtIcIans was pubhc servIce,
"econoffilc ambItIon," or "ambItIon for power," 84 percent of male
respondents and 52 percent of females smd "econOffilC ambltlOn "
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Only 9 percent of the combmed sample saId "pubhc servIce ,,16

Not surpnsmgly, the mIsmanagement and corruption m La
paz was accompanIed by an alarmmg trend m CIty fmances Mayor
MacLean-Abaroa's last full year m office was 1990 (under Bohvlan
law m 1991 he had to resIgn about half way through the year m
order to become a candIdate for re-electlOn) From 1990 to 1995,
the defIcIt of expendItures over current mcome (excludmg capItal
transfers and foreIgn aId) rose from approxImately $1 2 ml1hon (4
percent of current mcome) to about $40 7 mllhon (87 percent of
current mcome) Over the same penod and agam usmg current
dollars, total mvestment moved from $10 4 ml1hon to $146
ml1hon, whereas current expendItures grew much faster, from $8 5
ml1hon to $32 0 ml1hon m 1995

What had gone wrong? And what could be done now to
deal WIth the problems?

Lessons Learned

The La Paz case demonstrates two lessons FIrst, a
SIgnIficant dent can be made m systematic corruption Second, over
time and under new leadershIp, some of the antI-corruptlOn
measures may become dIstorted and actually tum mto sources of
other forms of corruptlOn ThIs raIses a host of questlOns Why IS
there backshdmg? What are the ImphcatlOns for deslgnmg antI
corruptlOn pohcles?

The dIfficulty of sustammg pohcles across admmlstratlOns
does not ofcourse only adhere to ann-corruption efforts Accordmg
to one recent, peSSImIstIc reVIew, very few CIties m developmg
countnes seem able to mamtaIn short-term success along any
dlmenslOn Success stones such as "Cuntlba, the IndIan CIty of
Bangalore, and a few other examples may mdlcate that the real

16 "Los pacefios ya no creen en nadIe," Ultima Bora speCial report 18
February 1996, pp 18-19 The poll was taken usmg an age-stratlfied
random sample of adults from 18 to 65 years old from the four zones of
the CIty "and of the mIddle class" The sample SIze was not mdicated
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problem fac10g poorer cItIes IS not so much populatIOn growth or
theIr resource base but a lack of competent leadershIp and sound
regulatIOns and polIcIes that last beyond one admImstratIOn ,,17

Beyond a lack of leadershtp, Lmden blames the problems for be1Og,
m general, too dIfficult for CItIes 10 developmg
countrIes-mIgratIOn, poverty, ecologIcal setbacks, hIghly mobIle
1Otemanonal 1Ovestment, stagnant food productIOn, and ns10g cnme
and cIvIl stnfe

Is thIS also true of corrupnon? Is It sImply too hard to
overcome 10 a sustamable way?

The first pomt IS that CIty governments WIll remam
relatIvely lucratIve, relatIvely vulnerable targets for the
unscrupulous Compared WIth natIOnal governments, mumcIpal
admmlstratIve systems are usually weaker Pay scales for
professIOnals are lower, lead10g to lower-qualIty personnel on
average Because of scale effects, the possIbIlItIes for co-optatIOn
by local ehtes or local populIsts seems hIgher For better or worse,
CItIes 10 many countrIes are the most acceSSIble form of state power
and wealth In the hands of unscrupulous opportumsts or IdealIsts
unable to manage, CIty governments can eaSIly become the SItes of
petty tyranmes or systematIc corruptIOn or both The threats are
endenuc

An econonuc approach to corruptIOn asks that we focus on
the abIhty to create monopoly rents, exerCIse dIscretIOn, and aVOId
accountabIlIty Gett10g the government out of (monopoly)
busmesses m whtch (competItIve) firms can prOVIde the servIce IS
one useful Idea TakIng mto account the pOSSIble corruptIOn of any
regulatIOn may well lead to deregulat1Og, to an extent greater than
would be optImal 10 a perfectly functIonmg state On the other
hand, pnvatIz10g and deregulat10g carry then own nsks of
corruptIon, 1OeffIcIency, and 10JustIce

17 Eugene LInden, "The ExplodIng CItIes of the DevelopIng World,"
ForeIgn Affazrs, Vol 75, No 1 (Jan -Feb 1996), p 63

121

problem facmg poorer cItIes IS not so much populatIOn growth or 
theIr resource base but a lack of competent leadershIp and sound 
regulatIOns and poltcles that last beyond one admmlstrattOn ,,17 

Beyond a lack of leadershIp, Lmden blames the problems for bemg, 
m general, too dIfficult for clttes m developmg 
countrIes-mIgratIOn, poverty, ecologIcal setbacks, hIghly mobIle 
mtemattonal mvestment, stagnant food productIOn, and nsmg cnme 
and Clvtl stnfe 

Is thIS also true of corruptton? Is It sImply too hard to 
overcome m a sus tamable way? 

The first pomt IS that CIty governments WIll remam 
relatIvely lucratIve, relatIvely vulnerable targets for the 
unscrupulous Compared WIth natIOnal governments, mumclpal 
admmlstrattve systems are usually weaker Pay scales for 
professIOnals are lower, leadmg to lower-qualIty personnel on 
average Because of scale effects, the possIbIlItIes for co-optatIOn 
by local elItes or local popultsts seems hIgher For better or worse, 
CInes m many countrIes are the most acceSSIble form of state power 
and wealth In the hands of unscrupulous opportumsts or IdealIsts 
unable to manage, CIty governments can eaSIly become the SItes of 
petty tyranmes or systematIc corruptIOn or both The threats are 
endemtc 

An econOmIC approach to corruptIon asks that we focus on 
the abIlIty to create monopoly rents, exerCIse dIscretIOn, and aVOId 
accountabIlIty Gettmg the government out of (monopoly) 
busmesses m whIch (competItIve) firms can prOVIde the servIce IS 
one useful Idea Taktng mto account the pOSSIble corruptIon of any 
regulatIon may well lead to deregulatmg, to an extent greater than 
would be optImal m a perfectly functIonmg state On the other 
hand, pnvatIzmg and deregulatmg carry then own nsks of 
corruptIon, meffIciency, and mJustIce 

17 Eugene Lmden, "The Explodmg CIties of the Developmg World," 
ForeIgn Ajfalrs, Vol 75, No 1 (Jan -Feb 1996), p 63 

121 



In the short term, msplred leaders can change mformatIOn
and IncentIves In such a way that monopoly rents are reduced But
In the longer term, Ifleaderslnp changes, antI-corruptIon efforts can
be dIsassembled The SIngle regIStry of all transactIOns was
dIsmantled m La Paz, and plans for an Integrated finanCIal
management system have stIll not borne fruIt Taxpayers
undermmed the "auto-evaluatIOn" of theIr propertIes, and the lack
of systematIc record-keepmg made It ImpOSSIble for the authontIes
to keep longltudmal records and check them (Tax offICIals may
well have preferred to keep thmgs dlsorgamzed, so they could
extort bnbes from mdlvlduals m exchange for lower tax payments)
MentocratIc lnnng and promotIOn practIces were subverted

Not only can antI-corruptIOn measures be dIsmantled, they
can also themselves become corrupted In La Paz the toppmg-up of
salanes of OffiCIalS m key techmcal pOSItIOns was an Important step
m turnmg the CIty around But by 1991 It became the source of
polItIcal controversy and a campaIgn Issue (as m many cases when
people make a decent hvmg m government) and then, after the
change of mayors, the velncle for patronage and nepotIsm The Idea
of combmmg pnvatIzatIon WIth stnct regulatIOn can be corrupted
first by subvertmg the blddmg and awardmg processes and then by
mvahdatmg the supervIsIon and quahty control functIons of
government A centralIzed system for managmg all procurement
can, of course, become ItS own corrupt monopoly

The forces of democratIc electIOns and econOlDlC
competItIon do proVIde some solace Local tyranmes are
constraIned by the democratIc process, even when populIst and
redlstnbutIonallssues take center stage A competItIve economy
WIll tend to overthrow cartels and CollUSIve arrangements, at least
If lDlmmal efforts are made at provldmg transparency m
government-busmess relatIOnslnps And yet, as ancIent and modem
phIlosophers have descnbed, democracy IS no guarantee agamst
corruptIon 18

18 Bernardmo Bravo, "Democracla (,Antldoto frente a la corrupcI6n?
EstudloS Polltlcos, No 52 (Pnmavera 1993), p 299-308
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The long-tenn solutIOns to retrogreSSIOn would seem to he
m creatmg structures of self-mterest that budd on democratIc and
free-market pnncIples To the extent that cItIzens who are vIctIms
ofcorrupnon can gam more access to, control over, and feedback to
corrupted systems, then the eXIstence of IllICIt actlvItles should
become more eVIdent and the prospects for sustamable refonn more
proffilsmg The busmess commumty m the broadest sense has an
mterest both m effiCIent CIty servIces and m competItlve proVISIon
of goods and servIces m general Naturally, the temptatIOn WIll
arIse for free-nders to profit by provIdmg a less valuable servIce or
evadmg taxes or secunng a monopoly through a bnbe But If
collectlve actlon by busmess people can be encouraged, perhaps
somettmes WIth help from the publIc sector as through the
enforcement ofadverttsmg laws or quahty standards or competItlve
behaVIOr, then m the long run theIr collecttve mterest should tend
to control corruptIOn

Incentlve structures wIthm the CIty government are also
CruCIal One may antICIpate that leaders of corrupt CIty
governments, and more generally corrupt compames, non
government orgamzatlons, and umversItIes, WIll have a greater
mterest m cleanmg up corruptlon m the revenue area than
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mamtenance of performance and the aVOIdance of corruptIOn Fees
for servIces and voucher-style Ideas are mterestmg optIons, as IS the
greater decentrahzatl0n of CIty servIces In general, the more the
pubhc IS mvolved m measunng the performance of CIty government
and the more ItS evaluatIOns are hstened to and transformed mto
finanCial mcentIves, the more resIstant a CIty government should be
to corruptIOn and abuse

The mformabon that IS needed concerns the results of CIty
actIVItIes and employees' efforts, both m terms of posItIve
outcomes and negatIve ones such as corruptIon The lDcenbves are
an employee's and an offIce's rewards and pumshments and how
these are lmked wIth mformatIOn about results

In La paz there was almost no credible mformatIon about pubhc
works, tax collectIon, the grantmg of permIts and hcenses, the
effICIency of procurement, and the abuse of offIce IncentIve
systems have been subverted by favontIsm A remedIal strategy
must address these systematIc shortcommgs

How IDlght such feedback and performance mdlcators be
faclhtated? Many of the Important factors wtll go beyond the
confmes of munclpal government There are analogIes to
transactIons costs and mformatIon costs, whtch may be reduced by
better educatIOn systems, freer press, better legal systems, better
commumcatlons mfrastructure, and the hke Other thmgs equal, we
should expect more chent feedback the more advanced are these
faclhtatIng mechamsms 19

19 See Robert Khtgaard "InfonnatIon and Incentives m InstitutIOnal
Refonn," m Chnstopher Clague ed, InstitutIOns and EconomIc
Development AppllcatlOns ofthe New InstltutlOnal EconomIcs to
Growth and Governance m Less-Developed and Post Socwllst
EconomIes (Baltimore Johns Hopkms Umverslty Press, forthcommg),
and Robert Khtgaard, "InstltutIOnal Adjustment and AdJustmg to
Institutions" DISCUSSIOn Paper No 303 (Washmgton DC The World
Bank, Sept 1995)

124

mamtenance of performance and the aVOIdance of corruptIOn Fees 
for servIces and voucher-style Ideas are mterestmg optIOns, as IS the 
greater decentrahzatIOn of CIty servIces In general, the more the 
pubhc IS mvolved m measunng the performance of C1ty government 
and the more 1tS evaluatIOns are hstened to and transformed mto 
finanCial mcenhves, the more res1stant a C1ty government should be 
to corruptIOn and abuse 

The mformatIon that 1S needed concerns the results of C1ty 
actIVItIes and employees' efforts, both m terms of POSItIve 
outcomes and negatIve ones such as corruptIon The lDcentIves are 
an employee's and an offIce's rewards and pumshments and how 
these are lmked WIth mformatIOn about results 

In La paz there was almost no credIble mformatIon about pubhc 
works, tax collectIOn, the grantmg of perm1ts and hcenses, the 
effICIency of procurement, and the abuse of offIce IncentIve 
systems have been subverted by favontIsm A remedIal strategy 
must address these systematIc shortcommgs 

How IDlght such feedback and performance md1cators be 
faclhtated? Many of the Important factors wdl go beyond the 
confmes of munclpal government There are analogIes to 
transactIons costs and mformatIon costs, wmch may be reduced by 
better educatIOn systems, freer press, better legal systems, better 
commumcatIons mfrastructure, and the hke Other thmgs equal, we 
should expect more chent feedback the more advanced are these 
faclhtatIng mechamsms 19 

19 See Robert Khtgaard "InfonnatIon and Incentives m Institutional 
Refonn," m Chnstopher Clague ed, InstltutlOns and EconomIc 
Development AppllcatlOns of the New InstltutlOnal EconomIcs to 
Growth and Governance m Less-Developed and Post Socwllst 
EconomIes (Baltimore Johns Hopkms Umverslty Press, forthcommg), 
and Robert Khtgaard, "InstltutlOnal Adjustment and AdJustmg to 
Institutions" DlSCUSSlOn Paper No 303 (Washmgton DC The World 
Bank, Sept 1995) 

124 



Performance-based pay and promotion also depends on a
sIgmfIcant natIOnal effort to develop appropnate measures and
safeguards, as recent advances m the Dmted States and other OECD
countnes mdIcate Also, CIvIl servIce regulatIOns sometImes
constram the use of such schemes m developmg countnes

It IS therefore possIble to adopt an economIC perspective on
corruptIOn and explam the retrogreSSIOn m terms of monopoly
powers, weak mformatIon systems, and mcentIve systems that are
eaSIly undermmed by the unscrupulous For reasons economIsts
can understand, the avancIOUS sIde of human nature finds a
partIcularly hospItable envIronment, exceptIons aSIde m settmgs
charactenzed by poverty, mstabIlIty, and SOCIal dIsmtegratIOn
Moreover, good leadershIp and competent employees are also
Important Even good systems can be subverted As expenence m
many countnes shows, the best orgamzatIon charts may fall If
employees are mcompetent and unmotIvated

Leaders change, for worse as well as better, and pohtIcal and
other forces can lead to the replacement of competent employees by
those who, even If wIllmg, are unable to manage systems of
mformatIOn, control, and mcentIves There IS no panacea agamst
corruptIon On the other hand, "hard wmng" the appropnate
mcentIves mto orgamc and constItutIOnal law can proVIde a check
agamst backslIdmg, but only If publIc agenCIes functIOn and the
polItIcal enVIronment supports It If there IS a smcere deSIre by
leaders and vIgdance by the publIc, corruptIOn can be prevented If
never ehmmated
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Box 1 TYPES OF CORRUPTION IN LA PAZ, A FIRST CUT

Type Value Who Is Helped Who Is Hrut Causes Cures

Tax EvasIOn (all $20 $3Om Evaders ReCIpIents of CIty Hard to pay taxes too hIgh Make easIer to pay lower
kInds) servIces non evaders low penaltIes no reVIews rates raIse penaltIes and

future Pacenos of cases enforce them reVIew cases

Tax arrangements $5 $IOm Corrupt taxpayers and RecIpIents of CIty Lack of computenzatIon Computenze raIse
(all kInds) OffiCIalS servIces non evaders low effectIve penaltIes no penaltIes reVIew cases

future Pacenos reVIews pay through pay through banks raIse
mumcipaiity low pay pay raIse IncentIves to

collect

ExtortIon $051m Corrupt offiCials DIrect VICtIms DIfficult rules rates and SImplIfy rules rates and
procedures hard to report procedures hotlIne for
extortIon low penaltIes no publIc reports raIse
reVIews low pay penaltIes reVIew cases

pay through banks raIse
pay

Speed money $05110 Some taxpayers Most taxpayers VIa DIfficult procedures lack SImplIfy procedures
corrupt CIty OffiCIals slowdowns reputatIon of of computenzatIOn pay computenze pay through
substItutes for Iugher CIty govenIment through mUnICIpality low banks raIse penaltIes
pay penaltIes no surveIllance surveIllance and wlustle

low pay blOWIng raIse pay

Theft (CIty property $05110 ThIeves some who ReCIpIents of CIty Lack of Inventones poor Computenze Inventones
parts 'boot fees by don t pay vehIcle taxes servIces trust In polIce decentralIzatIon low decentralIze responsibIlIty
polIce) penaltIes no reVIews or spot checks and

surveIllance surveillance

Procurement $05310 Corrupt OffiCIalS and ReCIpIents of CIty Lack of InfOrmatIOn on Venfy pnces reVIew
WInmng supplIers servIces pnces no reVIews low cases raIse effectIve

penaltIes low pay penaltIes raIse pay of
OffiCIalS

'Fantasmas late $010210 MalIngerers Morale and reputatIon of No surveIllance low SurveIllance raIse
reportIng to work CIty government penaltIes penaltIes and enforce them
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3.5: The United States: Executive Branch
Accountability in the Iran-Contra Affair20

The vanous InItIatIves undertaken by the Reagan
AdmimstratIOn In what has come to be known as the "Iran-Contra
Affmr" Illustrate a fundamental faIlure of accountablhty In the
Umted States It proVIdes a stnkmg IllustratIOn of an abuse of
pubhc power for ends that, whtle not stnctly "pnvate," were not
pubhcly sanctIOned Equally Important, It demonstrates how a
system of constItutIOnal checks and balances IS able to respond to
such abuses, and what governance mechamsms can be used to
reduce the dIscretIOn of pohcy makers

If we apply Khtgaard's defimtIOn of corruptIOn as
monopoly plus dlscretwn mznus accountabllzty, then thIS InCIdent
was one of the more acute examples of corruptIOn In Amencan
polItIcs The SIght of a Rear AdmIral and a LIeutenant Colonel
claImIng exemptIOn from the law and pohtIcal accountabIlIty In
purSUIt of natIOnal secunty goals helped focus people's mInds on
the fundamental governance questIOn of accountablhty of publIc
offICIals The assertIon by the PreSIdent, and hIS aSSOCIates, of
remarkable executIve prerogatIves In the area of natIOnal secunty
reqUIres one to reVISIt the questIon of legal and polItIcal
accountabIlIty, transparency of deCISIOn-makIng, the dIscretIon of
polIcy makers, and theIr monopoly of powers

The story of the Iran-Contra AffaIr IS In some ways umque
among the cases reVIewed In the present volume It concerns
accountablhty at the very pmnacle of the polItIcal system, and In
the area where dIscretIon IS most necessary -- the exerCIse of foreIgn
affarrs powers by the chtef of state Yet, the constItutIon and laws
of the Umted States do Impose reqUIrements In thiS area, partIcular

20 For a fuller dtscussIOn of the Issues raised ill thIs case study see DaVId
Fagelson, "The ConstItutIOn And NatIonal Secunty Covert ActIon In The
Age of Intelligence OverSIght" Journal Of Law And Polmcs Vol 5
(1989)
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procedural ones, whtch were at Issue m the affaIr PresIdents dIffer
from rntd-level bureaucrats m the breadth of theIr powers, but not
the fact that those powers are subject to rules of accountabIhty

In addluon, most who know the story would not thmk of It
pnmanly as an example of corruptIOn, smce the stakes mvolved
were more partIsan than matenal Nevertheless, It IS htghly relevant
to the concerns of thIS volume Execuuve power presents SImIlar
temptatIOns and opportumues for aggrandIzement everywhere
EspecIally m developmg countnes and SOCIeues undergomg rapId
economIC transluon, deCISIve and unaccountable acuon by the
execuuve wIll at urnes appear to be the answer to all problems of
polIcy leadershIp Yet thIS same use of power, untrammeled by
legal orpohucal accountabIhty, can create an unstable enVIronment
for mvestment and hence contnbute to econorntc stagnatIOn

The Iran-Contra Affatr has never been completely resolved
Many questIOns remam, and dISCUSSIOns of the affatr contmue to
generate pohucal controversy The account offered here attempts
to remam close to the facts as establIshed m the pubhc record 21

IneVItably, however, some readers famIhar WIth the story WIll be
dIssatIsfIed Imperfect though It IS, thts case Illustrates how
corruptIOn anses m even very powerful developed countnes, and
how It IS addressed It also shows how the fundamental lOgIC of
corruptIOn apphes across the governance spectrum, from mmute
bureaucratIc mteracuons to pollcymakmg In the hIghest offIce of
the land These problems arouse controversy and prove dIffIcult to
put to rest -- everywhere

The Governance Background

The Umted States ConstItutIOn vests the power to make

21 ConclUSIOns about the actIOns and mtentIOns of actors mvolved m the
affarr are based on the record contamed m the U S Congress Report ofthe
CongressIOnal Commzttees Investlgatmg the Iran Contra Affair (Iran
Contra Report) and the report of the PreSIdent s SpeCIal ReVIew Board
(' Tower Comnusslon Report" 1987)
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laws III the Congress, and the power to Implement them m the
ExecutIve Even though foreIgn relatIOns conSIsts of more than
passmg and ImplementIng laws, tms separatIOn of powers apphes
generally wIthout dIstInctIOn as to domestic or foreIgn actIVItIes
But the powers to make and Implement laws are themselves
subordmate to the law

Yet there IS no guarantee that the practIce of mternattonal
relatIOns can hve up to even such baSIC expectatIOns Certam
charactenstIcs mherent m the foreIgn pohcy process Itself
undermme the capaCIty for accountablhty and create a tendency for
monopohstIc authonty by government offiCials Perhaps no
government actIVIty epltOlTIlZeS these concerns more acutely than
covert actiVIty undertaken by the Central Intelhgence Agency, the
NatIOnal Secunty CounCIl and other government entitIes The
concept of clandestIne executIve actIOn IS not ahen to legal or
pohtIcal accountabIlIty It IS partly the executIve's abIhty to carry
out actIOns secretly and WIth dIspatch that makes It so well-sUlted
to the conduct of dIplomacy 22 These attnbutes also made the
executive the lOgIcal mstItutl0n to act as Commander m ChIef But
m order to reduce the dIscretIon of offICIals who hold a monopoly
of power, the Amencan ConstItutIOn dIctates that the person who
leads the troops and who speaks for the natIOn be accountable
polItically to the pubhc, and legally bound by the laws whtch
empower mm or her A central aspect of covert actIOn has
hlstoncally been that, at least on paper, It IS shIelded from the
PreSIdent and hence can be dIsavowed WIth Impumty 23 ThIS Idea
of "plausIble demablhty" undermmes the Idea of preSIdentIal
accountablhty because It permIts the PreSIdent to deny
responsIblhty for ms own actIOns

Thts concept of demablhty was the crux of the problem m the

22 Edward S Corwm, The PreSIdent S Control ofForeIgn RelatIOns, p 216

23 Morton Haiperm,"Covert IntellIgence and OperatIOns' m None of Your
Busmess Government Secrecy m Amenca Nonnan Dorsen and Stephen
Gillers ed, (New York Vtkmg Press 1974), pill
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Iran/Contra Aff31r For m tlus CIrcumstance the PresIdent, or
persons actIng on hIS behalf, when faced WIth lawful checks on hIS
authonty by another branch of government, attempted to
CIrcumvent hffiltatIOns on lus dISCretIOn by keepmg actIVItIeS secret
In thIS aff31r, the AdmmistratIon used secrecy not to prevent
exposure to foreIgn adversanes, or at least not solely for that
purpose, but to evade accountabIhty to governance mstitutIOns

The Problem Unaccountable PublIc AgencIes

GIVen the senSItIVIty of foreIgn dIplomacy, Congress has
tradItIOnally been unwllhng to mterfere m what were conSIdered to
be the prerogatIves of the executIve as commander m chIef ThIS
ambIvalence about mtelhgence overSIght was reflected m the
attItude expressed m the 1940's by an mfluentIallegislator, Senator
Leverett Saltonstall, who explamed that Congressmen would prefer
not to know about anythmg wluch ffilght endanger natIOnal
secunty 24 But thIS attItude began to change as succeSSIve
PreSIdents became mvolved m covert actIOns wluch eIther
ImmedIately embarrassed the Umted States, such as the
assassmatIOn attempts on FIdel Castro m Cuba, or later resulted In

pohcy dIlemmas even If they appeared successful at fIrst blush,
such as the CIA mvolvement m the overthrow of Salvador Allende
m Clule or Mohammed Mossadeq m Iran

The repercussIOns of Amencan mvolvement m Cuba,
Guatemala, Iran and ChIle motIvated Congress to take tentatIve
measures to oversee covert actIVItIes ThIs took the form of
legislatIon to reqUIre the PreSIdent to mform the Congress before It
carned out an actIVIty One such pIece of legIslatIOn, known as the
Hughes-Ryan Amendment to the ForeIgn ASSIstance Act of 1974
essentIally outlawed the notIon of plausIble demabIhty by requmng
the PreSIdent to make a ''Fmdmg'' that a covert actIon IS essentIal to

24 Fmal Report of the Select Conumttee to Study Governmental OperatIons
WIth Respect to IntellIgence ActIVItIes Umted States Senate Book I,
Chapter XVIII, Apnl 26, 1976, quoted ill S Turner Secrecy And
Democracy Houghton MIffhn Boston,1985) p 1985
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the natIOnal secunty of the Dmted States, and to report the
operatIOn to Congress m a "tImely manner" SuccessIve legislatIon
further hmlted covert actIvIty and extended and codIfIed
presIdentIal reportIng reqUlrements These reportmg reqUlrements
were desIgned to reduce the dIscretIOn of pohcy makers - an
mgredIent of corruptlon - and Impose accountablhty Both of these
pohcy goals were supported by the governance structure created by
the Amencan ConstitutIOn In partIcular, the Idea of checks and
balances was bUllt mto the system by lettmg Congress allocate
funds and oversee those projects WhICh It funded Because covert
actiVIties were funded by Congress, It stood to reason that they
should be able to momtor them

But If Congress was workmg through Its ambIvalence about
the constltutIonal and pohtIcal efficacy of momtonng covert actIOn,
no PreSIdent ever entertamed any doubts about eIther to them
covert actIons were an Important preszdentlal power Hence
succeSSIve PreSIdents chafed under the mcreasmg CongressIonal
oversIght and control of covert actIOn Ronald Reagan was no
exceptIon, and was supported m thts VIew by ms DIrector of Central
Intelhgence, Wtlham Casey In partIcular, PreSIdent Reagan's
rehance on covert operations to Implement foreIgn pohcy for WhICh
there was no popular consensus mitIated a VICIOUS cycle of
mcreasmg CongressIonal restnctIOns and further executIve secrecy
to evade those restnctIOns Thts ultimately resulted m the claSSIC
corruptIOn of pohtlcal accountablhty, the Iran-Contra affair

When Ronald Reagan took offIce m 1981, he wanted to
pursue more active measures to contain the expanSIon of commumst
regImes But the Amencan pubhc as well as the Congress
(controlled by the OppOSItIOn Democratic party) was opposed to
some ofms more actIve pohcy proposals to overthrow or roll back
eXlstmg commumst governments WIthOUt the support of the
Amencan Congress It was dIffIcult to take the all-out measures
wmch he wanted m order to overthrow these regImes ThIS obstacle
was partIcularly annoymg to PreSIdent Reagan m NIcaragua, where
the Marxlst-onented Sandlmstas were tIghtenmg theIr control over
the government A fierce OppOSItion movement to the Sandlmstas'
revolUtionary goals was emergmg m NIcaragua, and even though
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Congress was not really mterested m supportmg these OpposItIOn
movements, PresIdent Reagan was determmed to help them

Because Congress would not support and, mdeed opposed aId
to the OpposItIOn movement m NIcaragua, members of the Reagan
AdrmllistratIOn (possIbly mcludmg the PresIdent hImself) decIded
to IllitIate covert support to the opposItIon movement who became
known as the "Contras" But unhke tradItIonal covert operatIOns,
WhICh are done secretly to prevent foreIgn governments from
knowmg of them, officIal mvestIgatIOn records mdlCate that thIS
operatIOn was made secret to prevent the appropnate governance
mechanIsms from Imposmg hrmts on ItS dIscretIOn The executIve
branch wanted to act WIthout fetters on ItS freedom of actIon, and so
the PresIdent decIded to act secretly to prevent any constramts by
Congress on ItS monopoly of power

The Reagan AdmmIstratIOn evaded the pohtlCal
accountabIhty of the Congress and the general pubhc m a vanety of
ways InItIally It sImply engaged m obfuscatIOn and prevancatIOn
to rmslead people to beheve that nothmg untoward was occumng
m NIcaragua So, for example, when Congress passed legIslatIon
to prohIbIt the use of funds to overthrow the SandImsta regIme, the
AdrmmstratIOn reported that ItS support for the Contras was solely
to mterdlCt weapons gomg mto El Salvador When press reports
refuted thIS claIm, the AdmImstratIOn attempted to dIscredIt the
reports and to suggest that ItS actIVIty was bemg mlSlnterpreted It
began by estabhshmg a pubhc relatIOns offIce m the State
Department to create support for the Contras on CapItol HIll and
WIth the general publIc Known as the Office of Pubhc DIplomacy
for Latm Amenca and the Canbbean, It engaged m "WhIte
Propaganda" and other pubhc relatIOns actIvItIes, at taxpayers'
expense

When thIS actIvIty was exposed, It angered Congress even
further, leadmg to ItS deCISIOn m October of 1983 to put a cap of
$24 ml1hon on Contra aId The AdmmIstratIOn responded by
mtensIfymg paramIhtary operatIOns agamst the SandImstas,
mcludmg aIr attacks on SandIllista commurucatIOn hnks and a naval
arms depot, and the mmmg of Sandmo and Connto harbors The
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revelauon of CIA mvolvement m the mmmg of NIcaraguan harbors
m Apnl 1984 created a furor m Congress, whIch cut off all fundmg
for the NIcaraguan Contras WIth fundIng runnmg out, and
supplemental aSSIstance out of the questIOn for the tIme bemg at
least, It looked lIke the polItIcal mechamsms had worked theIr WIll
Yet WhIte House adVISOrs, and perhaps the PresIdent hImself, were
determIned to support the Contras whether or not Congress
appropnated funds And so they decIded that they would have to
undertake actIvItIes WhIch the Congress had prohIbIted

Those Involved knew that It would be Illegal to do thIS,
partIcularly If CongressIOnal funds were used, so they decIded to
raIse money pnvately, and In secret, to support the Contras ThIS
task was assIgned to Lt Col OlIver North Thus began a senes of
measures deSIgned to contmue Umted States covert operatIOns--that
IS to say, secret from the accountable mstItutIons of Amencan
government and CIvIl soclety--m support of the Contra Insurgency
agamst the SandImsta regime

From the outset, It was understood that some of these
measures mIght be of questIOnable legahty The first efforts
Involved tappmg foreIgn sources of Income But the PreSIdent's
adVIsors had to be sure that the Umted States dId not come Into
possessIOn of the pnvately solIcIted funds or else It would reqUIre
CongressIOnal approval to spend So they decIded to create a sort
ofpnvate company capable of provIdmg the covert aSSIstance and
recruIted a RetIred AIr Force Major General to start the pnvate
commercIal venture, ostensIbly outSIde, or separate, from the
Umted States Government, to support covertly the PresIdent's goals
III Central Amenca ThIs entIty, known as the "Enterpnse," was
mtended by the CIA DIrector to be an "off the shelf, self sustammg"
covert operatIOn capable of bemg used by the government when
necessary 25 DespIte the restnctIOns Imposed on the Umted States
government by Congress, the AdmimstratIon forged ahead WIth a
senes of measures to asSISt the Contra reSIstance forces by solIcItmg
funds from thIrd countnes and Amencan CItIzens

25 OlIver North Tesnrnony, Heanngs 100-7, Part I, 7/8/87 at 122
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Once these vanous operatIOns began to unravel, Manne Col
North and other government off1C1alS made no more effort to
respond to CongressIOnal mqumes than they d1d to ab1de by 1tS
restrictions m the first place The first and endunng goal wmch the
Pres1dent's natIOnal secunty adv1sors mamtamed nght up to the
Iran-Contra CongressIOnal heanngs m 1987 was to conceal as much
about the operatIOn as poss1ble When Congress became aware of
some of these sohc1tatIOn activ1ties, 1t used 1tS power of subpoena
to reqUire the Pres1dent's aides to appear to explam the activ1ty
When these executiVe agency off1c1als appeared, they m1sled
Congress about the program to SOhC1t funds and d1sclaimed any
knowledge of the undertakmg
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GOVERNANCE IMPLICATIONS OF PRIVATE GOVERNMENT FuNDING

The spendIng authonty IS a blunt mstrument to mfluence polIcy makmg but It IS
one of the legislature s most sIgmficant The founders of the Umted States
vIewed Congress power over the purse as the cornerstone of democratIc
government, smce It placed the power to redress gnevances and effectuate polIcy
closest to the people Perhaps the only power of equal sIgmficance IS that of the
sword. And It lS because these two powers are so vast that they are separated m
dIfferent government organs Ideally m the context of covert actIons the purpose
of thIS power over the purse lS not to have Congress rmcro manage mtellIgence
actIons but rather to ensure that the ExecutIve consults WIth Congress m advance
on actIons that mvolve both of theIr powers

PreSIdent Reagan and Ins advIsors read the ConstttutIon somewhat dIfferently
WluIe acknowledgmg Congress' power over the purse the PreSIdent apparently
felt that the powers of the Commander m Cluef can trump It, or at least aVOId ItS
restncttons under appropnate CIrcumstances Because the PreSIdent illd not
recogrnze the spendmg power as a power to shape polIcy he resented what he
saw as an mtruslOn mto Ins mVlOlable prerogatIve as Commander m ChIef and
he resIsted CongreSSIonal attempts to work WIth hIm to faslnon foreIgn polIcy

The prermse of the Enterpnse was that If the Umted States Treasury dldn t pay
for It then the Congress had no power to tell the PreSIdent how to run It
Unfortunately thIs lOgiC lUlsses the fundamental prelUlse of Checks and
Balances The Amencan Governance mechamsm IS one of mutual dependence
The Congress would rely upon the PreSIdent to execute the laws wlnle the
ExecutIve would depend upon Congress to appropnate funds to carry on ItS
actlVItIes ThIS SymbloslS It was hoped, would force each branch to consult WIth
the other and prevent eIther one from assummg monopoly control The
PresIdent cannot create a separate source of funds any more than the Congress
can create a separate executIve body to enforce Its laws The creatIon of a
pnvately funded executIve agency winch could operate WIthout appropnated
funds usurped Congress spenillng power and VIOlates the doctrme of separatton
of powers upon winch accountability 18 based The Enterpnse puts the sword

and purse together m the ExecutIve and thus enables the PreSIdent to
umIaterally mvolve the Umted States m war despIte Congress exclUSIve power
to declare It Congress acts through appropnatton and legislatIon
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Covert Sale of Arms to Iran For Hostages And Spare Cash

Wlule the covert assIstance was desIgned pnmanly to aVOId
the oversIght of the legIslature, albeIt one controlled by the OpposIte
party, the clandestme efforts to sell arms to the Iramans to gam the
release of the Lebanese hostages and to ralse money for the Contras
were deSIgned to be secret from the Amencan publIc For, whIle the
PreSIdent had convmced hImself that the CongressIOnal opposItIon
to the Contras was IdeologIcal and partIsan blckenng, he was fully
aware that CIVIl SOCIety was umformly and vehemently opposed to
hIS polIcy to sell arms to the Iramans PresIdent Reagan had
campalgned for offIce on the pnnclple of not negotIatmg WIth the
Iramans and mdeed had launched a global campaIgn called
"OperatIon Staunch" to close the flow of weapons mto Iran from
vanous countnes around the world ThIs plan was deSIgned to
secure the cooperatIon of other governments m an arms embargo
agalnst Tehran

Notwlthstandmg thIS pohcy, on about the 8th of August,
1985, PresIdent Reagan deCIded to allow the sale of ffillItary
supphes to Iran But because thIS deCISIOn would be prohIbIted by
Congress, who had to gIve ItS approval, and condemned by the
Amencan pubhc, who would Impose polItIcal pumshment at the
polls, these sales had to be transacted m secret and elaborate
measures set up to hIde the arms sales from detectIon Tradmg arms
for hostages not only contradIcted the AdffilmstratIOn's publIc
stance, but It also VIolated the law Hence, the need for secrecy

IndIVIduals actmg on the PreSIdent's behalf began the process
by findmg mtermedlanes wIllmg to supply the arms m the place of
the Umted States They found vanous pnvate mtermedlanes and
thIrd countnes who were wl1hng to cooperate to proVIde the arms
to Iran But thIs pohcy needed to be even more secret than the
support for the Contras because m thIs case even the PreSIdent's
own cabmet opposed the arms sales HIS secretanes of State and
Defense, who were the executIve branch offICIals WIth legal
responslblhty for the export of weapons, reacted negatIvely to thIs
proposal for reasons both of polIcy and legahty They both
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cautIOned the PresIdent agamst future sales once they learned of
them The PresIdent responded by Ignonng theIr advIce and
makmg the operatIOn secret from them as well

One ostensIble but unsuccessful purpose of these sales was to
gam the release of the hostages In thIS respect the pollcy of arms
sales faded But another goal of the sales was to ralse pnvate funds
to provIde to the Contras Even the CIA was reluctant to engage m
thIS actiVIty When the Deputy DIrector of the CIA learned of hIs
agency's mvolvement m the arms transfers he mstructed hIS
subordmates to do nothIng further untd there was a Fmdmg
authonzmg CIA mvolvement 26 As mentIOned above, after the CIA
Involvement m Chde to overthrow the Allende regIme, the
Congress Imposed a reqUIrement on the PresIdent to provIde a
wntten FIndIng to Congress explalmng why a covert operatIOn was
necessary In thIs Instance the PresIdent made a Fmdmg that the
operatIOn was too sensItive to tell to Congress The Idea that a
FmdIng could be used to exclude Congress or to Justify events
taken before It was made IS a corruptIOn of the pnnciple of checks
and balances The purpose of a FmdIng IS to subject covert actIons
to the polItical and constitutIOnal accountabIlIty of congressIonal
oversIght To make a Fmdmg WhICh Itself excludes a covert actIOn
from congreSSIOnal oversIght turns the entire pnncIple of
accountabIlIty on ItS head

The PresIdent never nOtified Congress of the arms sales He
argued that the senSItiVIty and nsks of the operation contmued nght
up to the moment It was exposed m the Lebanese newspaper, Al
Shzraa, well over a year after the sales began, so ostensIbly there
was never any OppOrtunIty to report them

26 The Iran Contra Report p 185
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PRESIDENTIAL CLAIM OF EXTRA-LEGAL AUTHORITY

The PresIdent took the posioon that covert operaoons gave hIm the
authonty to act outsIde the normal constramts of the law But the
PresIdent has no power under the Consotuoon as Commander III ChIef
or under the Naoonal Secunty Act to authonze Illegal actIvItIes by
chargmg hIs subordInates to undertake them covertly ThIs power eXIsts
nowhere rn the ConsotutIon, Umted States statutes or common law
Indeed, the Idea that the PresIdent has some specIal power to authonze
illegal actlVlty contradIcts the baSIC responsIbility the Consotuoon places
on the chIef executIve to "take care that the laws be faIthfully executed "

To the framers, the PresIdent was essenoally the chIef magIstrate
charged WIth enforcrng Congress' wIll, not someone enotled to Ignore
certaIn laws for reasons of naoonal secunty ThIs Important pnnciple
has often been rmsunderstood If the framers had really wanted to create
a powerful executIve free oflegtslaove domrnatIon, then they could have
created a parhamentary system approximaung the modern Bnosh model
where the execuove and legislature remamed combmed, as before, but
WIth the legislature becomrng subservIent to the execuove
AlternatIvely they could have created some sort of constItuoonal
monarchy ThIs would have given the executIve great powers but It was
ObVIOusly not a VIable optIon given the prevaIlmg sentIments concernmg
monarchy Underlyrng the hostIhty towards royal government was the
notIOn of unbndled executIve power whIch It conjured up rn people's
mmds The framers were rn no hurry to recreate thIS model or anythIng
apprOXImatIng It
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ThIS attempt to evade or finesse congressIonal legIslatIOn
made the AdmmistratIon's sales of arms and subsequent coverups
Illegal But the most notonous of these legal mdiscrettons was the
dIversIOn of the Iraman arms sales proceeds to the Contras m
NIcaragua Instead of usmg the Israehs as an mtermedlary, the
Umted States decIded to take control of the transfers under the new
Fmdmg Hence, they also by law became entItled to the proceeds
Nevertheless, PresIdent Reagan deCIded to dIvert thIs money to be
spent on lethal support of the Contras 27 As word of the arms began
to leak and the Congress demanded venficatIOn and explanatIons,
members of the Adrmmstratton deCIded to he to Congress m order
to aVOId detectIOn

The Response and Outcomes Exposure, ProsecutIon and
Increased Mechamsms For OverSIght

There IS an adage whIch PresIdents, schooled m the use and
eventual exposure of covert actIons pass on to theIr successors
don't do anythIng whIch you would be embarrassed to read on the
front page of the New York TImes, because It WIll almost certamly
appear there eventually LIke much unsohcIted adVIce, thIS WIsdom
often goes unheeded But m fact most of the clandestme operatIons
were eventually exposed and when the Congress learned of them It
demanded a detaIled explanatIon of the entIre affarr m extenSIve
heanngs conducted Jomtly by both houses These mvestIgatIOns
outlIned m detaIl not only the covert operatIOns themselves, but
also prOVIded "chapter and verse" of the procedures whIch the
Reagan AdmmIstratIOn used to he to Congress and mdeed to
dIssentmg members of the PresIdent's own cabmet

The response to the exposure of the clandestIne operatIon
came on three levels first, at the level of constItutIOnal

'n There was a lmuted exceptIOn made for commUnICatIons eqUIpment and
mtelhgence trammg The CIA mterpreted thIS exceptIon not to penmt
them to proVIde specIahzed lOgIstIcs trammg, The Iran Contra Report,
p405
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accountabIlIty, the Congress held heanngs to force the PresIdent to
be accountable for hIS actIOns, second, a specIal prosecutor was
named to Impose legal accountablhty and ensure that those who had
vIOlated the law were prosecuted, finally the press and other
elements of CIVll socIety Imposed pohtlCal responslblhty by
reportmg m detaIl both the clandestme acts themselves and the
attempts to evade exposure

The pubhc heanngs served not only to provIde some outsIde
check on the clandestme actIvItIes but also to emphasIze to the
PresIdent, and hIS successors, the certaInty of exposure and the
costs of bemg caught The heanngs were teleVIsed and followed
closely by advocacy groups and those WIth an aVId mterest m
pohtIcs The PresIdent lost slgmflcant pohtIcal capItal as a result of
the debacle surroundmg the Iran-Contra affaIr and as a consequence
further eroded the monopoly of power whIch he had been
attemptmg to preserve by actmg secretly to aVOId accountablhty
The hkehhood and costs of detectIOn are more real to PreSIdents
and therr closest aldes both because of the exposure and because of
the prosecutIons wmch followed Many government offiCIals were
prosecuted for these actIVItIes and tms "frymg of bIg fish" (or
perhaps medmm-slzed fIsh) sent a message to future preSIdentIal
aIdes that the cost of comphance WIth the preSIdent's 1llegal
requests WIll be pumshment even If the PreSIdent hImself IS spared
ThIS has helped to focus the mmds of offiCIals WIthm executIve
agenCIes, mcludmg the CIA and other clandestme organIzatIOns,
about comphance WIth congressIOnally mandated reportmg
reqwrements

Part of the success of tms story IS that the elements of CIVll
socIety, actmg m concert, were able to expose thIS affalr The
medIa played several Important roles m the response to the coverup
Fmt, It helped to expose the covert operatIOns to Congress and the
general pubhc Secrecy -- both from Congress and general pubhc -
was at the heart of the corruptIon of the pohcy system The
governance mechamsm had Imposed measures of accountablhty
and the PreSIdent's attempt to act WIth monopoly dIscretIOn He was
able to succeed only to the extent he was able to keep hIS actIOns
hIdden But an actIve press had the capaCIty over tIme to uncover
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this actIon and mVlte CongressIOnal and pubhc accountablhty
Hence, whtle the corruption was the attempt to act covertly m a
manner whtch was pubhcly prohtblted, strong accountablhty
mechamsms m CIVt! society made the attempt to evade legal
controls Impossible over the long run Secondly, the media helped
to mform the general pubhc about the government's attempt to
Impose accountablhty so that there was a sense that some remedial
measures were bemg taken

But the media was helped by other elements of CIVil society
m the form of groups who were opposed to the pohcles of the
Reagan admuustratIon Groups who saw It as their goal to prevent
the overthrow of the Nicaraguan government or who were Simply
mterested m open accountable government were able to gam access
to mformatIon about tills actIVity and help the media to convey It to
the general pubhc

Lessons Learned

ConstItutIonal pnnclples of legal and pohtIcal accountablhty,
the balance of power between the branches, and bureaucratic
practice all suggest the need for legislative oversight of all
government actIvItIes and secret actIvItIes more than most For,
unhke most pubhc pohcles whtch must be accountable to CIVil
society as well as other government mstItutIons, clandestme
actiVIties don't have the benefit of accountablhty to the general
pubhc Hence, oversIght by other government agencies IS even
more cruCial The strongest JustificatIOn for oversIght of covert
activIties stems from the need to preserve pohtIcal accountablhty
This need has become all the more pressmg m hght of the
metamorphOSIS of the raIson d'etre of covert actIOn plaUSible
demal When a PreSident who IS supposed to be accountable
democrancally to the electorate and legally to the ConstitutIOn can
fashIOn hIS pohcy around the pnnclple that he can dIsassocIate
himself from It, and mdeed deny any knowledge of It, the
foundations for corruption are laid

Secrecy and monopoly declSlonmakmg authonty corrupt
pohcy m several ways FIrst, different branches of government,
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even WIthIn the execuuve, wmch are engaged In foreIgn pohcy
makmg are systemaucally unInformed about ongOIng covert
actIvItIes WhIch affect theIr partIcular ffilSSIOns The lack of mput
from other agencIes, not to mentIOn the Congress, also undermtnes
pohcy-makmg capablhty by remOVIng the opportumty for
constructIve cntIclsm or cntIcal reflectIon Some negatIve feedback
IS essentIal to permIt deCISIon-makers to fine-tune or alter ongoIng
operauons, and ultImately, to control theIr own covert acuvlty The
fmal loss compartmentatIOn Imposes on the declslon-makmg
process IS the benefIt of pohtlcal self-correctIon Secrecy by the
ExecutIve branch WhICh demes the Congress the ablhty to oversee
and regulate covert actIOn produces ffilxed results and proVIdes
unfettered dIscretIon to the PreSIdent, wmch, true to Khtgaard's
formula, produced the foundatIOns of corrupt pohcymakmg

The Amencan structure of governance essentIally forces both
the PreSIdent and Congress to be accountable for government pohcy
no matter how senSItIve The concept of plausIble demal between
the PreSIdent and Congress IS now Illegal Yet the perSIstent
attempts to blur the cham of responslblhty as Illustrated by the Iran
Contra Affau reflects an Impulse by government offICIals to retam
complete dIscretIOn and aVOId accountablhty The temptatIOn to
use secrecy to SIdestep the ImpedIment of congressIOnal
dIsapproval IS very strong

Although oversIght leglslauon IS usually mouvated by flascos
such as the Iran-Contra affau, whIch embarrassed the natIon and
undermmed ItS foreIgn pohcy, ItS purpose IS not to enact good
Judgment These procedural reqmrements, WhICh do not hmlt what
the PreSIdent may do, only how he may do It, prove the old adage
m constItutIOnal law that procedure IS substance For whl1e
Congress cannot pracucally or legally legIslate good results, It can
ensure that the PreSIdent IS held accountable for actIOns taken In hIS
branch of government Those mechanIsms do not guarantee WIsdom
but they do proVIde some check on Ill-adVIsed pohcles such as
those pursued m the Iran-Contra affaIr More generally, the affaIr
Illustrates how good governance reqmres constant VIgIlance and
contInuIng mstltutIOnal mnovatIOn to keep potentIally corrupt
actors WIthIn the constramts of accountablhty
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Chapter 4: Applying Lessons from Experience
In Combatting Corruption

The preVIOUS chapter revIewed the expenences of reformers
confrontmg faIlures of governance m several countnes What can
be gleaned from these expenences that wIll be useful to Afncan
officIals, NGO leaders, busmess persons, legIslators, Junsts, and
analysts concerned about the harms of corruptIOn on the contment?
What do these examples say about the basIc mstItutIOnal
reqUIrements for good governance m any gIven socIety? What
overall strategIes do these cases suggest? How do reformers begm
to attack the problem, or mtensIfy theIr efforts -- m other words,
what methodologIes can we begIn deploymg today, tomorrow, next
week, and m the future? TIns chapter wIll reVIew some of the
lessons learned from the cases presented, and WIll suggest ways of
applymg them through both general approaches and speCIfIc
tactIcs These come from the accumulated wIsdom of reformers m
Afnca and beyond

After a synthesIs of lessons from the case studIes,
ImmedIately below, thIs chapter wIll touch on strategIc Issues and
some methodologIes for developmg the mformatIOn base for
reform m thIs area The first sectIon IdentIfies the most Important
system-wIde targets for mstItutIOnal reforms to control corruptIOn
and to prevent It from becommg an obstacle to economIC
development The second sectIOn dIscusses elements of a strategy
for combattmg corruptIon and begmmng to put these reforms mto
place The last part suggests some steps that reformers and
researchers can take nght away to assess key mstItutIOnal
weaknesses and collect mformatIOn m support of the movement for
reform These sectIOns elaborate on themes present m the case
studIes and put the lessons from those cases, summarIzed below,
mto more ImmedIate operatIOnal terms for the reader
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Bellin

Problem - Generahzed bnbery & nepotlsm
- megal transfer of funds from Pubhc Enterpnses
- megal road payments to pohce and customs

agents
- Lack of pubhc confidence in legItlmacy of

government

Response - New Conshtutlon redefines transparency
reqUlrements and mdependence of
JUdICiary

- Admimstrahve control comffilSSlOns
- VlSlble prosecuhon of advIsor to PreSIdent
- Pressures from press and cIvd socIety (esp

truckers groups)

Outcome - Incomplete lmplementahon of offICial assets
transparency reqUlrement

- Inmctments for corruptlOn lead to hght or no
sentence

- Admimstrahve oversIght bodIes weak
- Safety concerns on roads weaken the case for

fewer control posts

Lessons - Catalyhc role of NatlOnal Conference
- Role of free press m ralsmg vlSlbIhty of corrupt

behavlOr
-"Fry blg fish I weakens Immumty for "small fry"
- Liffilted role of legal reform WlthOUt actlve

enforcement
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Niger

Problem - illegal road payments at checkpoInts and
customs posts

- Totallllegal payments esnmated at 115 FCFAI
km on export routes In 1992

Cost of wasted nme and spOIlage of penshables
add to cash payments

Response Ann-corrupnon effort by new government
Informanon campalgn by radlo, polItical parnes

srudent umons
- Number of control posts reduced
- ReportIng of observed 1l1egal payments

encouraged
- Consultanve bomes for polIce and truckers

umons
USAID financlal and techmcal assIstance

Outcome - Decrease of value of Illegal payments In Nlger
by about 50% between 1992 and 94

- But backslImng sIgns of new mcrease of
payments to customs agents number of
control posts Increased after February
1996 coup

Lessons - Reduce number of mternal control pOInts and
authonty of agents

- Apply sanctIOns to most corrupt
mdIvIduals/umts

- FormalIze payments, collect them officmlly at
one locanon, use proceeds for secunty or
road lmprovement

- Collect and dIssermnate InformatIon on Illegal
payments and related regulatIons

- Work WIth donor agenCIes to apply pressure for
reforms
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Uganda

Problem -Bnbery, nepotIsm, extortlon, embezzlement
-DIversIOn of government matenals for pnvate

use
-Under or over-mvOlcmg, payments for non-

eXIstent goods and servIces
-"Ghost" workers

Response - Antl-corruptlOn dnve by new government
- Inspector General of Government leads the fIght

agamst corruptlon
- CIVIl ServIce Reform reductlon m SIze of pubhc

sector, management reform to promote
accountability, pay scale reVlSlon, code
of conduct

- Pubhc Accounts COmmlttee mvestlgates ffilsuse
of pubhc funds

- ProsecutlOn and fmng of corrupt offiCIals
- Media, press, and pubhc awareness campmgns

Outcome - Increased accountablhty and transparency withm
pubhc sector

- Reduced and fiscally responsIble CIVtl servIce
- Many aCtlvltles and Improvements hffilted to

urban areas
- Incomplete enforcement of accountlng systems

Lessons - Pohtlcal WIll and commltment to reform at all
levels necessary for success

- Pubhc awareness and mvolvement paramount
for success

- Legal reforms need to be accompamed by CIVIl
servIce reform that mcreases
accountablhty and transparency

- Strategy to combat corruptlOn must be coherent
and coordmate actlOns of all players

-Make corruptlon a "hIgh nsk low profIt"
undertakmg
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BoliVIa

Problem - Mumcipal government has become a sIck
msntutIOn"

- Rampant corrupt1on tax evaSIon, extortIOn,
speed money theft, "ghost
employees

- TIhClt ennchment by htgh officials

Response - ComprehensIve assessment of pubhc servIce
by new mayor

- Lmnt & sImphfy pubhc funct10ns hcensmg,
tax, procurement

- Central permIts registry to l11mt discret10n
- Pubhc mformatIOn campaigns & surveys
- ProfessIOnahze staff and top up salanes
- New audItmg mechanIsms

Outcome - Corrupnon broadly reduced
- Tax revenue & mvestment soar
- Deregulanon has lasnng benefits
- But backshdmg same forms of corrupt1on

retllrn m other areas, e g
procurement, permIts

- CIvtl servIce pay not hnked to performance
- RegIStry system breaks down

Lessons - Tax corrupnon correctable m short term
- But reforms can be corrupted & turned mto

patronage mechamsms
- Need sustamed attennon to mformat1on,

mcent1ves, checks & balances
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Umted States

Problem - Cland.estme actIvItIes prohIbIted by law
- FaIlure to notIfy Congress or other oversIght

mstItutIons of secret actIvItIes
- illegal sale of US arms to foreIgn countnes

SolIcItatIOn of pnvate funds and converSIOn
of publIc proceeds to pnvate
purpose

- COInImttmg perjury to congreSSIOnal
mvestIgators

Response - PublIc exposure of actIvItIes by the press &
cIvIl sOCIety

- PublIc heanngs to expose rrnsfeasance and
halt secret actIvIty

- RequIre wntten "Fmdmgs" to Congress
before any future secret aCtIVIty

- ProsecutIon of officIals who lIed to Congress
and those who converted publIc
funds for pnvate use

Outcome - Increased congressIonal momtonng of
executIve branch actIvIty

- Increased publIc awareness of need to hold
government offICIalS accountable

- Increased accountIng requIrements
- Loss of polItIcal capItal by PresIdent

Lessons - Need to have mterlockmg mechamsms of
checks and balances to make
executIve branch offiCIals subject to
pohtIcal and legal accountabuity

- Secrecy m government decisIOn-makmg
remforces monopoly power whIch
leads to corruptIOn

- Free press plays a VItal role m supportIng
government overSIght
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DIscussIon of Lessons Learned

These case studIes refer to dIsparate events, m dIfferent
government mstItutIOns, In a vanety of polItIcal systems, and across
dISSImIlar cultures They also range from the hIghest levels of
government to the lowest Nevertheless, there are common threads
runnmg through all these case studIes The central lesson IS the
Importance of accountabIlIty m governance The Idea that each
government OffiCIal must answer to someone else m order to reduce
the opportumtIes for corruptIOn comes out strongly m several case
studIes In the Uganda study, CIvIl servants operated wIth enormous
dIscretIOn and enormous temptatIons for malfeasance ThIS
combmatlon of hIgh payoff and low nsk proVIded an mcentlve for
corrupt behavIOr But the mtroductIOn of an Inspector General of
Government m 1986 made the deCISIOns of executIve officials
subject to the evaluatIOn of an outsIde mstItutIOn that could
evaluate whether or not they were performmg theIr dutIes accordmg
to standards By Imposmg an external momtonng system, the
government proVIded for mechamsms of accountabIlIty, and hence,
reduced the mcentlves for corruptIon It also changed the balance
of mcentlves by mcreasmg the pay of CIVIl servants, thereby
reducmg the need and temptatIon to collect Illegal payments

The Importance of mstItutmg external mechamsms for
accountabIlIty IS also hIghhghted by the Umted States case study of
the Iran-Contra mCldent But this study shows that government
mechamsms for oversIght are not always suffICIent because
government offICIalS determmed to aVOId oversIght are sometImes
able to do so, at least m the short run This study also shows that m
the long run, strong mstltutIOns of CIvIl SOCIety are as Important as
government mstltutIOns to ensure government accountabIlIty In
the US example, a strong free press and support for an actIve CIVIl
SOCIety which questIOns government declsIOn-makmg was as
responsIble as government oversIght mechanIsms for ensunng that
OffICIalS abIded by the rule of law and were held accountable
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As the examples m NIger and Bemn also show, a free press
plays an Important role m remforcmg the rule of law and the
tendency of offICIalS to obey It In NIger, the press played an
Important role m commumcatmg the nghts of CItizens and
obhgatlOns of pubhc offiCIals When tills mformatlOn was
mssemmated by the press and C1Vll SOCIety, md1v1duals were armed
Wlth mformatlOn willch enabled them to WIthstand corrupt demands
of pubhc offICIals Absent tills mformatIon, they had less baSIS to
judge the appropnate hm1ts of offlCIal behaVIOr ThIS same
phenomenon was Illustrated m Bemn when CIVIC groups and the
press put pressure on the government by conveymg mformatlOn to
the electorate WhICh gave them the ab1hty to judge theIr
government

These studIes also show, however, that oversIght Isn't
always suffiCIent Sometimes a government IS so dysfunctlOnal or
corrupt that people despair of It ever bemg reformed In tills case
there are no mcent1ves for eIther pubhc offiCIals or the general
pubhc to obey the law because they would be beanng the entire cost
of rule obedIence As the Bohvla and Benm case studIes 1l1ustrate,
It IS sometimes necessary to take a senous measure willch dehvers
a kmd of psycholOgical jolt Tills measure needs to send a message
that the government recogmzes corruption as a senous problem and
It IS prepared to take senous measures to move away from the status
quo Although It IS not a solutIOn on ItS own, one of the most
effective measures m tills regard IS to "fry some bIg fISh" As the
BolIVIa and Benm examples show, prosecutmg hIgh level offiCIalS
and puttmg them m JaIl sends the message to the publIc that the
status quo IS no longer tolerated Tills m turn emboldens the pubhc
to demand good governance from then offiCIals and to hold those
offICIals accountable for then behaVIOr

These case studIes also 1l1ustrate other ways m WhICh
governance can be Improved The NatIOnal Conference m Bemn
and the pubhc congresslOnal heanngs m the Dmted States Illustrate
the mformatIve and educative role of government mst1tutIOns
These pubhc events serve several Important roles, but most
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Importantly by chssemmatmg knowledge of government pohcy and
behavlOr, they enable people to playa role m holdmg government
officIals accountable But these studIes also show that somehmes
small, or rather, ordmary changes can make a bIg dIfference m
reducmg the mcentIves for corruption The cases from Bohvla,
Bemn, and the Umted States Illustrate that somehmes less
regulatlOn or apparently small procedural reforms can have a bIg
Impact As the Bohvla example shows, If It IS possIble to reduce
the achVlhes which are subject to government regulatlOn or reduce
the dlscrehon WhICh government offiCIals exerCIse, then the
opportumtIes for corruption decrease Somethmg as Simple as
requmng an offiCIal to wnte a declslOn down on paper or enter It
mto a computer record Will raIse the costs of cheatmg or Illegal
behavlOr

None of these lessons taken by themselves gives us a magic
wand to create accountable government Nor are all these lessons
appropnate for every context But each of these studies shows one
lesson which IS apphcable everywhere the key to reducmg
corruphon IS to make pubhc offiCials account for theIr actIons The
mechamsms for achtevmg accountablhty are mamfold, and mdeed,
are probably most effective when they remforce each other Within
dtfferent branches of government and between government and CIVIl
society It IS also Important to bear m mmd that these mechamsms
are most hkely to succeed where matenal conditlOns and mcentIve
structures favor professlonahsm and qualIty m the performance of
pubhc offiCials

The lessons CIted here relate back to the themes of chapters
one and two Readers may find It worth revlewmg those chapters
In hght of the case studies The followmg sectlOns translate these
lessons mto more specific suggestlOns concermng structures,
strategIes, and methodologIes
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4.1 Institutional Reform Targets

How should one apply the lessons we have explored thus
far m tlns volume? ThIs chapter moves from the general to the
spec1f1c CorruptlOn, for the practical purposes of th1S volume, 1S
an mstltutlOnal fallure best addressed through reforms a1med at
1mprovmg accountab1hty In order to deal w1th the problem
comprehens1vely, numerous reforms would be needed However,
they can be summanzed or grouped under the headmgs of pohtlcal
and legal structures of accountab1hty (often referred to as "checks
and balances"), hIDltlng the role of government (particularly central
government), external overs1ght by C1V1C groups and the med1a, and
ensunng mtegnty m the pubhc serv1ce through appropnate
mcentlves and controls These general targets are covered m the
present section The sections that follow prov1de some strateg1c and
tact1cal approaches for aclnevmg them

The Problem

NatlOns d1ffer dramat1cally not so much m then mherent
tendency toward corruption, but rather m the extent to Wh1Ch pubhc
OffiC1alS are constramed m how they carry out the1r pubhc functlOn
by mechamsms of accountab1hty In most Afncan countnes, the
leg1slature, jUd1CIary, C1V11 serv1ce and electoral system remam
underdeveloped, and even undeveloped The leg1slatlve and
jUd1C1al branches of government, m parttcular, need to be
strengthened to ensure mdependence Many times these branches
of government are assoc1ated w1th the rulmg party and,
consequently, theu trustwortlnness and faIrness senously
queshoned In Slerra Leone, for example, survey results md1cate a
complete lack of trust m mstltutlOns, espec1ally the jUd1C1al system,
because semor government off1c1als have vlOlated the law Wlth
1mpumty 1

1 Sahr Kpundeh, PO!ztICS and CorruptIOn In Africa A Case Study of
SIerra Leone (Lanham, MD Umverslty Press of Amenca 1995)
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The results of such mstItutIOnal weaknesses m Mncan
governance are revIewed at length m section 2 3 of thts volume, and
Illustrated m the case studIes It IS worth touchmg on the mam
pomts here, before dIscussmg the mam mstItutIOnal reform targets
The conspIcuoUS absence m most Afncan countnes of effective
structures WIth the autonomy and strength to check corruptIOn has
contnbuted to the contmuous rmsuse of pubhc funds In some
countnes, there IS VIrtually no separatIOn of power between the
executive and legIslative branches PreSIdential cabmet members
are seldom, Ifever, quened by parhamentanans In short these two
branches of government are so mtertwmed that ItS members have
colluded to use the pohtical system as an agent to defraud the
people WIdespread fiscal rmsmanagement and scandals mcreased
after the mtroductIon of one-party pohtIcal systems The head of
state IS often m control of everythtng--the army, all educatIonal
mstItutIons, and the CIVtl servIce Few questIOns are entertamed and
none on any matters that reqUIre pubhc scrutmy 2 Such a system
has no room for accountabIhty smce most entities that can
effectively audIt vanous government departments are ehrmnated
However, there are a number of aspects of power shanng that can
begm to confine corruptIOn 3

Checks and Balances Mechamsms of Accountability

The mabIhty of many Afncan countnes to ensure
accountabIhty or promote and protect the nghts of the mdividual
makes the development and estabhshment of cntIcal natIOnal
mstItutIons the central focus m the fIght agamst corruptIon These
structures mclude an mdependent JUdICIary, a functIOnmg

2 Kpundeh "Challenges to DemocratIc TranSItIons m SIerra Leone The
Problem of CorruptIon," m The Democratic Challenge In Afnca (Carter
Center Workmg Paper Senes, 1994)

3 Some of these suggestIons are drawn from Robert Charhck s article
"CorruptIon m PohtIcal TranSItIon A Governance PerspectIve
CorruptIOn and Reform, 1993
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parhament free of undue mfluence and mterference from the
executIve or rulmg party, an mdependent and cntIcal press, and a
cormmtment to good governance These mechanIsms act to expose
the actIVItIes of pubhc servants to outSIde scrutmy and to measure
them eIther agamst contemporary Judgments of effIcacy (pohtIcal
accountabIhty) or agamst prevIOusly determmed rules concernmg
the obhgattons of a pubhc servant actmg m a certam role (legal
accountabIlIty)

Pol~tlcal Accountabzllty
PolItIcal accountabIlIty, one of the most effectIve forms of

oversIght, can take numerous forms The most fundamental form
of pohtlcal accountabIhty IS an electIOn In an electoral democracy,
people have a regular, open method for sanctIOnmg or rewardmg
those who hold pOSItIOns of publIc trust

Indeed, however good the antICorruptIon technIque, It wIll
only be as sustamable as the pohtIcal accountabIhty mechamsm m
WhICh It IS embedded However, the need to satISfy an electorate,
whIle perhaps the sme qua non of accountabIlIty, IS too blunt an
mstrument to be effectIve on Its own Although mCIdents of
corruptlon can certamly affect ItS outcome, an electIOn often cannot
proVIde the speclfic oversIght to prevent the newly elected offICIals
from engagmg m the same behaVIOr

One mechamsm to achIeve thIS more speCIfIC oversIght IS
to have the two pohtical branches watch over each other In many
countnes however, the executlve and legIslatIVe branches are eIther
undIfferentIated or hIerarchIcally related -- 1 e one mstltutIOn,
usually the legIslature, IS polItIcally subservIent to the other,
namely the executlve In eIther case there IS no pohtlcal mechamsm
for reducmg the monopoly of power whIch Robert Khtgaard has
IdentJiied as a mam mgredient of corruptIOn The pnnciple behmd
settmg these two branches agamst each other IS that the resultmg
competItIon and confuct can keep both on guard agamst the other's
conflIcts of mterest

154

parhament free of undue mfluence and mterference from the 
executIve or rulmg party, an mdependent and cntIcal press, and a 
cormmtment to good governance These mechanlsms act to expose 
the actIvltles of pubhc servants to outslde scrutmy and to measure 
them elther agamst contemporary Judgments of effIcacy (pohtlcal 
accountablhty) or agamst prevIOusly determmed rules concernmg 
the obhgattons of a pubhc servant actmg m a certam role (legal 
accountabIhty) 

Pol~tlcal Accountab~llty 

PohtIcal accountabIhty, one of the most effective forms of 
oversIght, can take numerous forms The most fundamental form 
of pohncal accountabIhty IS an electIOn In an electoral democracy, 
people have a regular, open method for sanctIOnmg or rewardmg 
those who hold pOSItIOns of pubhc trust 

Indeed, however good the antIcorruptIOn techmque, It wdl 
only be as sustamable as the pohtlcal accountabllIty mechamsm m 
whlch It lS embedded However, the need to satisfy an electorate, 
whlle perhaps the sme qua non of accountablhty, IS too blunt an 
mstrument to be effectlve on ItS own Although mCIdents of 
corrupnon can certamly affect Its outcome, an electIOn often cannot 
proVIde the speclfic oversIght to prevent the newly elected off1clals 
from engagmg m the same behaVIOr 

One mechamsm to achIeve thIS more specIf1c oversIght 1S 
to have the two pohtlcal branches watch over each other In many 
countnes however, the executive and leglslatlve branches are eIther 
undlfferentIated or hlerarchlcally related -- 1 e one mstltutIOn, 
usually the legIslature, IS pohtlcally subservIent to the other, 
namely the executlve In e1ther case there IS no pohbcal mechamsm 
for reducmg the monopoly of power whIch Robert Khtgaard has 
Identlfied as a mam mgredlent of corruptIOn The pnnclple behmd 
settmg these two branches agamst each other IS that the resultmg 
competltlon and confhct can keep both on guard agamst the other's 
conflIcts of mterest 

154 



Separatmg the mstItutIOn WhICh raIses and spends funds
from that whIch actually executes the spendmg declSlon helps
ensure that the underlymg pubhc mterest IS served ThIS can be
achIeved m a vanety of ways whIch make the executIve branch
report to the legIslature how It has spent the money allocated to It
These mechamsms can range from parhamentary questIOn tImes to
compelhng CIvIl servants to appear before legIslatIve mvestIgatIve
commIttees In eIther case the executIve IS aware that It IS under
dally scrutmy by an mstItutIOn wIth the capacIty and resources to
make specIfic mqumes rather than the penOdIC scrutmy of a general
electorate whIch cannot possIbly mvestIgate the daily actIOns of
executIve officials It should be noted that thIS oversIght can work
both ways LegIslators who sell theIr votes m confhct WIth theIr
pubhcly assIgned roles wIll be aware that they are subject to
executIve veto or even prosecutIOn for bnbery

But the creatIOn of thIS mstItutIonal confhct, WhIch would
put each of the branches under the scrutIny of the other, cannot eXIst
solely by conventIOn ThIs oversIght best takes place m the context
of a constItutIOnal framework whIch provIdes for the separate
mstItutIOns of government to serve dIfferent roles and exerCIse
dIfferent powers SubJectmg pubhc offiCIals to the rule of law
gIves specIfic effect to pohtIcal oversIght by empowenng
mstItutIons to look out for theIr own mterest and ensure that other
mstItutIons don't usurp theIr legally defined authonty ThIS places
the pohtIcal branches dIrectly at odds wIth each other, and hence,
creates Impasses when no polItIcal resolutIOn IS posSIble PolItIcal
oversIght also falls short m sItuatIOns where the standard of
Judgment for a partIcular act IS not a pohtlCal one, e g whether an
act IS stupId or Immoral, but rather a legal one, that IS, whether an
act IS prohIbIted by the rules m force
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Legal Accountabzlzty
The constItutIon, whIch governs the orgamzatlOn of power,

authonty and mdIVIdual nghts, delIneates the legal standmg of
government mstItutlOns and mdIVIduals to act m any gIven way
These standards provIde a second basIs of oversIght beyond
pohtIcal evaluatlOn Under the rule of law, the powers of
government are establIshed and hence delIneated by the law No
government offIcIal IS entItled to act m any manner mconsistent
wIth the powers provIded under the constItutlOn or ancIllary
admlmstratIve laws enforcmg that fundamental law ThIs provIdes
a ngorous standard of accountabIlIty If It IS enforced, although thIs
too depends upon the mstItutlOnal capacIty of the JudIcIary to
ensure that government offICIals are held accountable Three
factors can Impede thIs overSIght capacIty, and must be
counterbalanced

Fust are constramts to the mdependence of JudIcIal
mstItutlOns If thIS branch of government does not have the legal
and mstItutIonal capacIty to act agamst the other two branches, and
partIcularly the executIve branch, then the abIhty to ensure legal
accountabIlIty IS undefmlned ThIs capacIty IS sometImes explIcItly
hmited by the subordmatlOn of the JudIcIary to executIve control
But many countrIes, mcludmg those of contmental Europe, who do
not separate the JudIcIal and executIve branches nevertheless
provIde for JudIcIal mdependence through conventlOns whIch
ensure that judges may act agamst the executIve wIthout fear of
retnbutlOn These conventlOns do not always eXIst, however, and
overSIght IS thwarted when the executIve can control JudIcIal pay
and perqUIsItes or even tenure, should a judge Issue an unpalatable
declSlon MechanISms such as lIfe tenure and publIcly determmed
salanes WhICh cannot be wIthdrawn are Important mgredients of
JudIcIal mdependence

ThIs remedy can sometImes create a second ImpedIment to
JUdICIal mdependence, that IS, corruptlOn wIthIn the JUdiCIary itself
While thIs is not generally a problem m most countnes wIth
mdependent judicianes, JudiCial corruptlOn is, paradoxIcally, more
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problematIc m places where judges are not wholly mdependent of
the executIve branch TIns phenomenon provIdes an
understandable ObjectIOn to greater JudIcIal mdependence
ConsIdenng the fact that such conflIcts of mterest occur m a
sItuatIOn of lIrmted polItIcal accountabIlIty through the executIve,
so thIS argument goes, It would be counterproductIve to remove
that lImIted accountabIlIty and to gIve these corrupt offiCIals lIfe
tenure m the bargam Nevertheless, a worktng system of checks
and balances assumes the kmd of tenSIOn that would be undercut If
the JUdICIary were not free from dIrect polItIcal control Thts, of
course, does not dImInIsh the need for mechanIsms of JudIcIal
dISCIplme, Ideally through shared confIrmatIon and overSIght
processes

Fmally, even If there IS an mdependent overSIght capaCIty
by the jUdtCIary m law It WIll not be effectIve m practIce unless both
polItIcal branches, and more Importantly, the populatIon at large,
mamtam a respect for the law whtch governs them ThIS respect IS
an aspect of theIr IdentIfIcatIOn WIth the socIety of whtch the law IS
a part and mdeed proVIdes a basIS for the oblIgatIOn to obey the law
Respect for and loyalty to a socIety may express Itself m respect for
the law of the communIty 4 WIthout thts respect wIthm the
government, the JUdICIary cannot perform ItS overSIght capaCIty
Lackmg any polIce or mIhtary force, the courts cannot compel the
polttIcal branches to comply wIth theIr deCISIOns If those
mstItutlOns do not already have some pnor respect for the role of
the courts to adjudtcate certam Issues even If they dIsagree WIth the
results

LlIwtmg and Decentrabzmg Government

It may seem tautologIcal to mSIst that state-assIsted
corruption can be reduced by hnutmg the state's role m governance,

4 Joseph Raz, The Authorzty ofLaw (Oxford Clarendon Press, 1979) p
239
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but thIs proposItIon IS not tnv1al Where the state controls most of
the pubhc allocatlOn process, mcentIves to charge "rents" for pubhc
servIces are hIgh smce governance IS m short supply The sphere
of potentIal corruptlOn as we have defmed It IS hnnted only by the
unIverse of pubhc functIons and pubhc goods Ltm1tmg the role of
government m the economy generally, and m partIcular adoptIng
clear dIVIsIons between central and sub-central government powers
can help Improve governance and restram opportumsm m the
bureaucracy

Local governments that have some real power can serve
both to address local mterests more fully and exerCIse a check on
the operatlOns of htgher levels of authonty However, two key
mgred1ents need to be present for the potentIal gam to outweIgh the
costs First, decentrahzation must mvolve real delegatlOn of
authonty Local authont1es must be able to generate and reserve a
portIon of then revenues Second, they, too, must be accountable
to both the natlOnallevel and to local groups AddItionally, abuse
ofauthonty and fIscal mIsmanagement IS less hkely to occur If the
rules whtch govern local offIcIals are, at least m part, defmed by
local norms Tillrdly, one could permIt non-state actors, such as
voluntary cooperatIves, busmess and professlOnal assoclatlOns,
rehglOus socIeties, etc to manage resources and set standards for
local governors The mcreased supply of governance may not only
reduce abuse but, when coupled WIth mechamsms for hnking state
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embodIed m the formula C = M + D - A mto the structure of
government Tlus means that the concepts of SUbsidianty and
decentrahzatIOn need to be adopted and applIed m the relatIOnsmp
between the executive and other formal and mformal organIzations
such as the legIslature, the JUdICIary, state governments m federal
systems, trade unIons, polItical parties, UnIVerSIties, the mass medIa
the pnvate sector, and non-governmental organIZatIOns 5 Moreover,
whIle mcreasmg the role of local UnIts and organIZatIOns not
ahgned With the executive, efforts should be made to reduce the role
ofnon-democratic forces such as the mtlItary by reducmg aSSIstance
to them and developmg new roles and responsIbIlIties for mIlItary
personnel

External Oversight Mechamsms

Successful ImplementatIOn of polItical and legal
accountabIhty Will reqUIre support and oversIght by people outSIde
of government At the most concrete level, even the most ardent
mstItutIOnal nvalry Will not serve to proVIde suffICIent polItical
oversIght withm any moderately complex government The only
way to ensure that government offiCIals do not act agamst the
mterest of then government functIOn IS to ensure that those most
dnectly affected by that conflIct of mterest have the access to
mformatIOn and capaCIty to speak out about It If a government
offICial gIves a contract to an unqualIfied company because of
kIckbacks, competitors are m a good pOSItion to complam and
ensure accountabIlIty If they have access to mformatIOn and the
nght to speak out about It

Czvll Soclety
Governance mechanIsms of polItical and legal

accountabl1Ity thus reqUIre an actIve CIvl1 SOCIety of mdividuals,
trade aSSOCIatIOns, and other groups commItted to common causes

5 Dele 0lowu, 'Governmental corruptIOn and Afnca's democratIzatIOn
efforts" Journal ofCorruptIOn and Reform 7 (3) (1993), pp 227-236
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who can help ensure that dIfferent branches of government perform
theIr assIgned tasks In order to achIeve thIS partIcIpatIOn, the state
must provIde for mdividual freedom of assocIatIOn, speech, a free
press, due process and a host of other mdlvidual nghts whIch perIDlt
mdividuals to playa parallel oversIght role WIth the pohtical and
legal branches of government These nghts not only encourage
actIve pohtIcal oversIght, but also nurture respect for law, wmch
obVIates the VIew of the state as a predatory body wmch any
ratIOnal person would thwart or betray Governmental corruptIOn
remforces tms predatory VIew because It IS an lllstance of
government offICIals pursumg theIr own mterest rather than the
pubhc's

As more actors are permItted to develop a VOIce m pohcy,
some may, by the umque character of theIr defimtIOn of self
mterest, be "pubhc IDlnded " They may have a profeSSIOnal mterest
m condeIDllmg or hmItmg corruptIon Such groups (human nghts,
non-governmental orgamzatIOns, etc) are emergmg at a rapId pace
throughout Afnca, and may become useful alhes of antIcorruptIOn
pohcles as "watch dogs" not only for abuses of mtegnty of hfe, but
for offiCIal corruptIon Local chapters of Transparency
InternatIonal have been estabhshed m a few Afncan countnes
Furthermore, relymg on natIOnal and even regIOnal profeSSIOnal
aSSOCIatIons, such as accountants and mspectors-general, has played
a major role m antIcorruptIOn accountabl1Ity espeCIally m Latm
Amenca 6

AchIevmg good governance depends upon the pubhc's
abIhty to be VIgIlant Hence, SOCIalIzatIOn measures such as pubhc
announcements explammg the procedures and the cntena for
grantmg permIts, hcenses, bank loans, and bUlldmg plots, and for
assessmg taxes, for example, can play an Important role They help
strengthen awareness of governance standards, enhance CItIzen

6 R ChadIck "Corrupuon and Pohucal Transluon A Governance
Perspecuve," Corruptwn and Reform 7,3 (1993) pp 177-188
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particIpatIOn m pohcmg the bureaucracy, and hence reduce
corruption The vell of secrecy that surrounds these matters often
forces apphcants to resort to pay offs m order to maxlffilze therr
chances of success and protect the gUllty CIVIl servant Thus
pUbl1Clty campmgns, partIcularly m areas wIth poor commumcatIOn
and mgh llhteracy, WIll produce posItive long-tenn results 7

Independent Medza
Access to mformatIOn about the perfonnance of those m

authonty IS a cntical factor m an accountablhty system and
partlcularly m makmg pohtical chOIce meanmgful As plurahsm
and mcluslveness grow, the only way mformatIOn about
mappropnate practices IS hkely to surface and reach the pubhc IS
through the medIa But It must have the authonty and the freedom
from mcnffilnatIOn to report the news Imtially, some of thIS
mfonnatIOn may be maccurate or pohtlcally motIvated, but fear of
exposure tends to keep pohticlans and clvll servants honest Thus,
a free and competItIve medIa, even at ItS worst, IS mflD1tely supenor
to one that IS muzzled and hffilted m ItS ablhty to expose corruptIOn
and serve as a catalyst for lls deffilse The followmg measures help
guarantee a free press

1 Freedom of mformatIOn laws They gIve
Journahsts, as well as pnvate CItizens, access to
government mfonnatIOn

2 Adjustment of antldefamatIOn and "msult" laws to
protect the press and the pubhc

3 Endmg pohtical censorshIp
4 HIgher profeSSIOnal standards for Journahsts
5 Endmg dlscnffilnatIOn (such as government

controlled access to newspnnt,

7 Sahr Kpundeh, "Kleptocracy and the Culture of CorruptIOn The
PohtIcal Economy of MIsmanagement m SIerra Leone, I paper presented
at the CanadIan ASSOCiatIOn of Afncan StudIes Montreal, May 2-5,
1996
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advertIsmg) agamst orgamzatlOns cntical of the
government or ruhng party

6 Ensunng that state-owned medIa employees
mamtam professlOnal standards of mdependence
and responslblhty 8

CorruptIOn IS a sensItIve subject and by ItS nature hard to
observe In addItIon to adoptmg faCIlItatIVe laws, AfrIcan
governments should encourage researchers to pubhsh theIr findmgs,
and the medIa to report mIsconduct It benefIts everyone If the
corruptIon taboo IS removed, openmg the way for more relIable and
credIble mformatIOn and elImInatmg the too often relIed upon
second-hand sources, hearsay and unsubstantIated charges As long
as ItS eXIstence IS demed, It cannot be tackled Reassurances and
demals only confIrm popular assumptIons about OffiCIal hypocnsy
and untrustworthmess, and prompt the belIef that the SItuatIOn must
be worse than commonly supposed 9 Once people feel freer to
acknowledge publIcly that theIr neIghbors, theIr mstltutlons, and
theIr government are mvolved m bnbery and malfeasance, It
becomes pOSSIble to dISCUSS solutions

In countnes where the press operates freely, corrupt
actiVItIes have been mImmIzed because pubhc offICIals are watched
closely For example, government pohcles m Tanzama were
changed to ensure a free press More scandals were uncovered
followmg the enactment of new pohcles than prevlOusly reported
dunng the entire eXIstence of the govemment-dommated press 10

ThIs, of course, does not mdlcate a hIgher level of corruptIOn, but
rather that the press IS now permItted to perform ItS mformatIonal

8 Transparency InternatIOnal Sourcebook February 1996

9 Gerald Cmden 'Deahng WIth AdrmmstratIve CorruptIOn,"
(Unpubhshed manuscnpt, 1992)

10 Tanzama Chamber of Commerce, Corruptwn and Drug Traffickzng zn
Tanzama (Dar es Salaam, 1995), p 98

162

advertlsmg) agamst orgamzatlOns cntlcal of the 
government or ruhng party 

6 Ensunng that state-owned medIa employees 
mamtam professlOnal standards of mdependence 
and responsIblhty 8 

CorruptIOn IS a sensItIve subject and by ItS nature hard to 
observe In addItIon to adoptmg faCIlItatIVe laws, Afncan 
governments should encourage researchers to pubhsh then findmgs, 
and the medIa to report ffilsconduct It benefIts everyone If the 
corruptIon taboo IS removed, openmg the way for more relIable and 
credIble mformatIOn and ehffilnatmg the too often rehed upon 
second-hand sources, hearsay and unsubstantIated charges As long 
as ItS eXIstence IS demed, It cannot be tackled Reassurances and 
demals only confIrm popular assumptlOns about OffiCIal hypocnsy 
and untrustworthmess, and prompt the behef that the SItuatIOn must 
be worse than commonly supposed 9 Once people feel freer to 
acknowledge publIcly that theIr neIghbors, then mstitutlOns, and 
then government are mvolved m bnbery and malfeasance, It 
becomes pOSSIble to dISCUSS solutIons 

In countnes where the press operates freely, corrupt 
actlvltles have been ffilmffilzed because pubhc offICIals are watched 
closely For example, government pohcles m Tanzama were 
changed to ensure a free press More scandals were uncovered 
followmg the enactment of new pohcles than prevlOusly reported 
dunng the enttre eXIstence of the govemment-dommated press 10 

ThIs, of course, does not mdicate a htgher level of corruptIOn, but 
rather that the press IS now permItted to perform ItS mformatIonal 

8 Transparency InternatlOnal Sourcebook February 1996 

9 Gerald Catden 'Deahng WIth Adrmmstratlve CorruptlOn," 
(Unpubhshed manuscnpt, 1992) 

10 Tanzama Chamber of Commerce, Corruptwn and Drug Traffickzng zn 
Tanzama (Dar es Salaam, 1995), p 98 

162 



and educative functions SImIlarly m Uganda, some argue that the
pubhcIty wmch the Inspector General of Government and the
Auditor General have given to corruptIOn has acted as a deterrent 11

Ensunng Integnty m the Pubhc Sector

In addItion to the checks and balances supphed by
conshtutIOnal government and an engaged cIhzenry, systems of
control mternal to the government are cnhcal These mclude cIvIl
serVIce standards and mcenhves, ethIcs codes, cnmmal penaltIes,
admIllistrahve revIew, and the hke These are bnefly touched on
below 12

Transparency and PosltlVe Incentzves
Pubhc sector transparency begms wIth the apphcatIOn of

clear standards It IS Important to create effectIve accountmg
systems, such as an mdependent accountant-general system and to
reqUIre regular (yearly) reports to a commIttee m Parhament
Creating an open, genumely competItive and transparent system of
pubhc procurement helps to buIld confIdence m the system To
remforce anticorruptIOn efforts, professIOnal groups (assocIatIOns
of accountants, audItors, lawyers, etc) should declare partIcipahon
m corrupt achVIhes mcludmg money-laundenng unprofeSSIOnal
along WIth the threat of profeSSIOnal censure GIfts and pohhcal
donahons receIved by government offiCIals should be reported and
recorded

Performance standards, mcenhves, and mtegnty codes are
also Important withm the CIVIl servIce Areas of dIscretIOn should

11 Investigative Journallsm In Uganda I, FInal Workshop ProceedIngs
(Mukono, Uganda, 14-19 August 1995)

12 PublIcatIons by Transparency InternatIonal and the World Bank
Econonnc Development InstItute analyze these "Integnty systems In more
detail
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be mmlmlzed and, where possIble, ehmmated If such areas are
retamed, officIals should be gIven clear gUIdelmes, m wntmg, as to
how they are to be exercIsed Salanes and mcentIves m the pubhc
sector need to be penodlcally revIewed Pubhc offiCIals should be
awarded for achIevements mcludmg good behavIOr--lt produces
role models The pubhc sector should be reformed WIth the aIm of
provldmg hIgh morals and effICIency

An exceptIOn among Afncan countnes, Uganda has taken
decISIve steps to restructure the pubhc sector wlthm the framework
of a comprehensIve Pubhc Sector ReVIew CommIssIOn 13 WIth
consIderable donor support, It has yIelded a dramatIc reductIOn m
the pubhc servIce work force, down from 320,000 to about
156,000 14 The ComrmssIOn also plans to mtroduce better
remuneratIOn, mcludmg the concept of a rmmmum hvmg wage, and
a coherent strategy to combat corruptIon under the leadershIp of a
comrmttee, possIbly, chaIred by the Inspector General of
Government 15

An Important step IS a code of ethICS for CIVl1 servants -- as
well as elected officIals -- prohIbltmg then mvolvement m busmess
ventures that present potentIal confhcts of mterest Government
offICIals must mdlcate whether they are related to any mdlvldual
that owns or manages a pnvate concern Pnvate mterests must be
walled off from pubhc pohcy as stnctly as IS feasIble Laws could
be enacted to reqUIre that all mId-level and semor government
workers complete a declaratIOn of assets fonn whIch IS updated
annually These forms should be filed WIth an mdependent

13 See the Uganda case study m sectIon 3 3 above Another example IS
provIded by the apphcatlOn of performance mcenhves m the mumclpahty
of La Paz descnbed m the Bohvla case study m sectIOn 3 4 above

14 Petter Langseth et al (eds ) Uganda Landmarks m Rebulldmg a
NatIOn Kampala Uganda Fountam Pubhshers, 1995

15 Integrity Workshop m Uganda, Fmal Workshop Proceedmgs, 1995, p 26
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commISSIOn and revIewed penodlcally to determme If new assets
are commensurate WIth mcome ThIS msplres confidence m publIc
offiCIals and seals the SOCIal contract--the people are ruled by a
government cOmmltted to the pnnclple of democracy, m return for
loyalty to the government

Some reforms have been mstItuted m a few Afncan
countnes WIth relatIve success For example, m TanzanIa, the
LeadershIp Code of Ethlcs Act No 13 of 1995 IS currently bemg
enforced by the PreSIdent as a method of ensunng that present and
future mmlsters are held to the hIghest standards of conduct
Smlliarly, m Uganda, the Inspectorate of Government now reports
to ParlIament rather than the PreSIdent ThIs change msulates the
Inspector from mampulatIOn by other branches of government and
establIshes hIs mdependence 16

Law Enforcement
The deterrent force of cnmmal penaltIes IS cntlcal to

mcreasmg the nsks ofcorrupt actIVIty "Get tough on cnmmals" IS
a popular clIche, but many laws already eXIst m much of Afnca to
severely pumsh those engagtng m corrupnon Legal procedures and
remedIes proVIde effecnve deterrence, If enforced These laws
should also apply equally to foreIgn culpnts, mdlVlduals and
busmesses Khtgaard suggests the cntena for choosmg penaltIes
(and those to be penahzed) should aIm to smash the "culture of
corrupnon ,,17 Updatmg penaltIes and beefmg up cnmmal
enforcement machmery wdl hkely have a greater Impact m most
cases than enacnng new cnmmal statutes The cnmmallaw system
cannot carry the whole burden, however ApplIcatIOn of
admmlstratIve law standards by the JUdICIary or admmlstratIve

16 Sahr Kpundeh and Bruce Hellman, 'Rushwa An Exanunauon of
CorruptIOn m Tanzama Subrmtted for publIcatIOn to ReView ofAfrican
PouncalEconomy, 1996

17 Robert Khtgaard, "StrategIes for Reform Journal ofDemocracy, 2, 4
(1991), pp 86-100
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tnbunals IS a necessary adjunct to cnmmal law m restrammg
offICIal discretlOn

Strengthemng mstltutlons mandated to mvestIgate and fIght
corruptlOn can be cntlcal to success Malfeasance IS pervasIve m
many Afncan countnes, dlctatmg the need for a competent,
mdependent and powerful agency to address entrenched and
mstItutlOnahzed corruptlOn m the pubhc and pnvate sectors The
effectlveness and success of such an mstltutlOn has a lot to do WIth
ItS degree of autonomy As m Uganda, the best way to make such
a body free from all extraneous and pohtlcal pressures IS to make It
answerable to Parhament rather than the Head of State It should
have a preventlve/educatlOnal component, as well as the abIhty to
gather mtelhgence, process complamts and adVIse reformers It
must work hard to estabhsh pubhc confidence Regular press
conferences m Enghsh and local languages should report progress
the government IS makmg toward greater accountabIhty and
transparency These dIsclosures contnbute to the pubhc's
wdlmgness to cooperate and partICIpate m antIcorruptlOn
campaIgns Such an orgamzatlon has achIeved relatIve success m
several countnes, most notably Hong Kong 18

* * *
To conclude, the struggle agamst corruptlOn must occur on

many fronts 19 Lest thIS volume appear merely to advocate for
multIple restramts on the power of Afncan governments, the
advantages of appropnately hmlted government to those m office
should be borne m mmd PreVIOUS chapters have alluded to gams
m econormc performance, revenue collectIon, and pubhc sector
efficrency obtamable through governance reform The Importance

18 Approaches to the estabhshment of antI-corruptIon bodIes are exatmned
further m the next sectIon

19 For a more comprehenSIve lIst of reforms, see Transparency
InternatIOnal's NatIOnal Integrlty Sourcebook
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ofgood governance for polItIcal legItImacy has been mentIOned as
well In lIght of thIS, It IS faIT to say that the power and
effecttveness of government can In effect mcrease by means of
accountable governance Recent studIes have lmked the quahty of
government performance -- m econoffilc and pohtlcal terms -- to the
level of trust and engagement by the pubhc 20 The next two
sections of tills chapter suggest some strategIes and taCtICS for
achIevmg these InstttutIonal goals

42 PohtIcaI-Level DeCISIOns in a Strategy Agamst
CorruptIon21

What strategIC decIsIOns does a government have to take
when It wIshes to launch a campaIgn agamst corruptIOn? ThIS
sectIOn descnbes four

1 What type of structure IS needed to spearhead the
campaign?

2 What scope should the campmgn have?
3 What approach should be taken to strengthenmg the

capacIty of the many government agencIes that need to
functIOn well m a campmgn agmnst corruptIOn?

4 What should be done to overcome the sense of lmpumty?

A summary of recommendatIOns appears at the end of the section

What IS a strategy agaInst corruptIOn? A short answer IS
that a strategy focuses on corrupt systems, not (just) corrupt
mdIVIduals ThIs can be expressed In the formula, repeated
throughout thts volume, of C =M + D - A (corruption equals

20 See, e g Robert Putnam, Makmg Democracy Work (1993) and FrancIs
Fukuyama, Trust (1995)

21 Robert Khtgaard. edtted paper Dakar workshop
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monopoly plus dzscrehon mznus accountabzlzty) A strategy
agamst corruptton, therefore, should not begm or end WIth
fulmmatIOns about ethIcs or the need for a new set of attItudes
Instead, It should cold-bloodedly look for ways to reduce monopoly
power, hmlt and clanfy dIscretIOn, and mcrease transparency, all
the whIle takmg account of the costs, both dIrect and mduect, of
these ways

Let us now descend from these prehmmanes to a more
practIcal, and more debatable, VISIon of four strategIc Issues that
reqmre what Illight be called a pohtIcal-level declSlon

DeCISIon 1 How to Orgamze the FIght agamst CorruptIon?

For good and bad reasons, Issues of who's m charge loom
large m government Preventmg corruptIon and detemng It reqmre
the combmed excellence of many government agencIes Of course
every agency has Its own, so to speak, mternal responSlblhtIes of
management, mcentIves, and control But several agencIes have
antI-corruptIOn functIOns that cut across the others ConsIder the
government accountmg functIOn or AudItor General Add pohce,
prosecutors, Justtce (courts), and the government mmlstry m charge
of adIllimstratlOn Perhaps also the legIslature Perhaps the finance
Illimstry The hnes are not clear cut, but what IS eVIdent IS that the
mvestIgatIOn, prosecutIOn, and conVIctIon of cases of corruptIOn
WIll not succeed unless a number of government agencIes work
together Let us call thts the problem of coordmatIon

Expenence suggests that there IS a second need m
campatgns agatnst corruptIon a focal pomt Someone, some body,
has to be m charge of a campaIgn agamst corruptIon--has to have
the pohtlcal authonty, the pubhc eye, and the personal
accountablhty But at the same tIme, smce no smgle agency can do
everythmg m the fIght agamst corruptIon and therefore a
coordmated effort IS reqmred, the "some body" has to be above all
a faclhtator of Jomt actIon, a moblhzer of the resources of many
agencIes of government Not a boss, m other words

The first questIon facmg the pohbcallevel of a government
wlshmg to fIght corruptlOn IS how to organIze Itself to do so
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Several answers are possIble, and there IS no one nght answer for all
settmgs Hong Kong's Independent COmmISSIOn against
CorruptIOn IS one prototype It IS a kmd of super-agency agamst
corruptIOn It combmes mvestIgatIon (lIke a polIce force),
preventIOn (lIke a management consultmg agency), and popular
particIpatIOn (lIke a communIty relatIons office) Its powers are
huge SO IS ItS budget and abIlIty to hIre excellent staff--not only
enforcement types but also accountants, economIsts, management
experts, systems analysts, lawyers, and others A former dIrector of
the ICAC was asked under what condItions such an orgamzatIOn
would be a recommended optIOn When corruptIOn has become
systemIc, he SaId In other words, don't take thIS radIcal step unless
your SItuatIOn IS desperate And, he added, when the government
IS wIllIng and able to commIt remarkable amounts of resources to
the effort--he called It a "Rolls Royce" mstItutIOn

An Important feature of the ICAC IS ItS mvolvement of
CItIzens m what mIght be called "oversIght boards" It was
apprecIated from the outset that an organIZatIOn wIth mIghty antI
corruptIon powers mIght Itself become polItICIzed or even corrupt
To safeguard against these possIbIlItIes, from the outset SIX
dIfferent CItIzens' advIsory boards were constItuted for the ICAC
One reVIews the ICAC's general strategy, and thIS board mcludes
IUmInanes of unImpeachable reputation Three others oversee the
maJor functIonal areas ofmvestIgatIon preventIon, and commumty
relatIOns The boards help the ICAC With theIr knowledge and
mformatIon They also provIde transparency and credIbIlIty

A second answer to "what kmd of structure?" IS a
coordmatmg body Venezuela IS a good example In 1992, a senes
ofworkshops were held m Venezuela, mvolvmg the many agencIes
mvolved m the fight agamst corruptIOn the polIce the AudItor
General, the prosecutors, the Supreme Court (whIch admInIsters all
the courts), and finally the cabmet The vanous agencIes guarded
theIr autonomy and dId not want to meet m Jomt workshops--each
wanted ItS own Each agency's staff told m those workshops the
most extraordmary stones about how theIr own good efforts had
been thwarted by the mcompetence and, yes, the corruptIOn of the

169

Several answers are possIble, and there IS no one nght answer for all 
settmgs Hong Kong's Independent COmmISSIOn agamst 
CorruptIOn IS one prototype It IS a kmd of super-agency agamst 
corruptIOn It combmes mvestIgatIOn (lIke a polIce force), 
preventIOn (lIke a management consultmg agency), and popular 
particIpatIOn (lIke a commumty relatIOns office) Its powers are 
huge SO IS ItS budget and abIlIty to hIre excellent staff--not only 
enforcement types but also accountants, economIsts, management 
experts, systems analysts, lawyers, and others A former dIrector of 
the ICAC was asked under what condItions such an orgamzatIOn 
would be a recommended optIOn When corruptIOn has become 
systemIc, he SaId In other words, don't take thIS radIcal step unless 
your SItuatIOn IS desperate And, he added, when the government 
IS wIllIng and able to commIt remarkable amounts of resources to 
the effort--he called It a "Rolls Royce" mstItution 

An Important feature of the ICAC IS ItS mvolvement of 
CItIzens m what mIght be called "oversIght boards" It was 
apprecIated from the outset that an orgamzatIOn wIth mIghty antI
corruptIon powers mIght Itself become polItICIzed or even corrupt 
To safeguard agamst these pOSSIbIlItIes, from the outset SIX 
dtfferent CItIzens' advIsory boards were constItuted for the ICAC 
One reVIews the ICAC's general strategy, and thIS board mcludes 
IUmInanes of ummpeachable reputation Three others oversee the 
major functIonal areas ofmvestIgatIon preventIon, and commumty 
relatIOns The boards help the ICAC WIth theu knowledge and 
mformatIon They also prOVIde transparency and credIbIlIty 

A second answer to "what kmd of structure?" IS a 
coordmatmg body Venezuela IS a good example In 1992, a senes 
of workshops were held m Venezuela, mvol vmg the many agenCIes 
mvolved m the fight agamst corruptIOn the polIce the AudItor 
General, the prosecutors, the Supreme Court (whIch admImsters all 
the courts), and finally the cabmet The vanous agenCIes guarded 
theIr autonomy and dId not want to meet m Jomt workshops--each 
wanted ItS own Each agency's staff told m those workshops the 
most extraordmary stones about how theIr own good efforts had 
been thwarted by the mcompetence and, yes, the corruptIOn of the 

169 



others Cases would dIsappear m the cracks m then theoretIcal path
from mformatIon to mvestIgatIOn to prosecutIOn to JudIcIal
decIsIon The result was agreed by all wIdespread corruptIon and
temfic demorahzatton wIthm each agency

Before and after the workshops, the mVlted experts met
WIth the heads of these agencIes--the mmIsters and chIef JustIce and
Contralor General--and also WIth the cabmet They agreed wIth the
dIagnosIs of theIr semor CIVtl servants They also agreed to set up
two mter-agency coordmatmg bodIes One was at the mmIstenal
level, another was at the dIrector general or top CIVtl servant level
Among the mISSIons of the latter was to follow Important cases
through the system Both COmrntttees also worked on bIgger game
the devIsmg of preventIve measures, for example, and the closer
coordmatIon of therr antI-corrupnon efforts (In 1995 Venezuela set
up a SpecIal antI-corruptIon office, mdependent of the coordmatmg
comrntttee, whose apparent functIon IS educatIOnal)

Wlthm a year, these coordmatmg bodIes logged dramatIc
successes IndIVIdual agencIes learned through then cooperatIOn
how to Improve not only coordmatton but then mdIvIdual
operatIOns (seemg ourselves through others' eyes can be a shock,
but It can also be what fmally monvates us to do more exercIse)
Many more ann-corruptIon cases were movmg through the system
One of them was a very bIg fISh mdeed PresIdent Carlos Andres
Perez, who was Impeached

In 1995 ColombIa mtroduced a verSIOn of a coordmatton
model, whIch has some dlstmctIve features There IS one
coordmatmg body m government and a second that mvolves
somethmg lIke the Hong Kong Idea of an oversIght board In the
latter, seven CItIzens of dIstInctIOn serve as a kmd of mterlocutor
between the publIc and the governmental coordmatIng body They
relay complamts and dIagnostIc studIes from the pnvate sector and
CIvIl SOCIety to the governmental coordmatmg body, and they
follow up to see what happens to those complamts They also
oversee the government's antI-corruptIOn actIVItIes from the level
of hIgh strategy to that of partIcular actIons It IS hoped that the
result WIll be much greater effICIency, transparency, and credIbIlIty
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III the fight agamst corruptIon (As of tlus wntIllg, PresIdent
Ernesto Samper of ColombIa IS threatened WIth Impeachment for
what are now adffiltted as 11legal campaign contnbutlOns from drug
moguls It IS unclear what roles the new antI-corruptlOn bodIes may
have played 10 tlus epIsode)

There are other possIble answers to the fIrst questlOn It IS
worth mentlOn1Og here an Idea that IS probably not promIsmg 10
most CIrcumstances the Idea that the lead10g edge of the antI
corruptIon effort ffilght be some sort of CItIzens' group wIth strong,
legal powers of mdependent 1OvestIgatlOn ThIs Idea has been
mentlOned 10 MozambIque, and ItS motIvatlOn IS laudable The
thought IS to have a group of hIgh 10tegnty that can mdependently
get to the bottom of controverSIal cases But It IS not clear how the
group would undertake the mvestIgatlOn, what status Its work
would have, nor how such powers would affect, and perhaps
undercut, those of ma10hne government agencIes such as the
procuracy

An attractIve vanant of the Idea ffilght be to have thIS group
functIOn (as It dId 10 ColombIa) as an 1Oterlocutor between the
pubhc and the government WIth regard to corruptlOn It could, for
example, receIve the mvestIgatlOns and dIagnostIc studIes of
partIcular CItIzens, busmess orgamzatlOns, non-governmental
orgarnzatIons, and donors of foreIgn aid Then It could 10SIst upon
a response by government Its formal powers mIght be hmited but
ItS abIhty to pressure and pubhcIze could be sIgmficant

DeCISIon 2 What Scope for the AntI-Corruptton Effort?

Should the antI-corruptIon effort embrace the entIre CIvl1
servIce and all levels of government? Or should ItS focus be
narrow, perhaps select10g one or two agenCIes, one or two
functIons, one or two CItIes as demonstratIon efforts?

Those famihar WIth top-level pohtIcal deCISIOns WIll
recogmze thts questIOn as genenc In economIC reform, for
example, there are the contrastIng cases of Poland (broad reforms)
and Chtna (begm With agnculture and make that work, then proceed
step-by-step)
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Many efforts at CIVtl servlCe reform have tned to take on
the entIre cIvIl servIce, and most such broad approaches have not
fulfIlled expectatlOns BIg reforms of the bureaucracy, as Harold
SeIdman showed m the case of the Umted States, often lead to
boxes moved around but effIcIency remammg the same MassIve
reforms take tIme and resources They often mvolve huge studIes,
whIch m most developmg countnes mvolve expensIve foreIgn
techmcal assIstants In The Gambia, for example, a foreIgn aId
project had m nund a complete study of all government offices and
functlOns, wIth the hope of sCIentIfIcally IdentIfymg where
effIcIency gams (and personnel cuts) mIght be made EstImated
tIme to complete the study seven years

BIg reforms tend to be constramed by honzontal eqUIty and
bluepnnt thmkmg--both of WhICh cut agamst the vaned mcentIves
and learmng-by-domg that adnumstratIve reform requITes Table A
below contrasts a prevalent approach to CIvIl servIce reform WIth a
newer one that seems more promlsmg

Among the keys to lmprovmg government are znformatwn
about performance and zncentzves hnked to that performance
CompetItlOn and responsIveness to chents fit under those broad
rubncs, but Ifone hkes they can be added to the hst If these could
be reformed across a whole government, at all levels, at once, all the
better But m most countnes, espeCIally Impovenshed ones, tills IS
unhkely It would be too expenSIve even to try, would take too
long even If It could be afforded, and would probably be blocked by
CIvIl servIce umons even If It surVIved the tests of money and tIme

PohtIcal-level decislOns must be taken on the scope of the
reform, and the reflex IS the fIrst alternatIve descnbed m Table A
"Let's do a study, let's reform the entIre CIvIl servIce, let's wnte
new laws concernmg decentralIzatIon, pubhc careers, and so on
Let's cut the CIvIl servIce back, then raIse pay for those that remam
(but those promIsed pay mcreases prove scant, because not that
many CIvIl servants get fired and they receIve severance packages) "

The recommended approach IS the second alternatIve of
Table A The scope IS narrower and the strategy begms WIth
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experzments wIth a few sectors, functlOns, and cIties One or two
sectors, functlOns, and cItIes are selected accordmg to cntena such
as

• Importance to the pubhc

• probable success m the near term

• sympathetIc and able local leaderslnp (mlmster, dIrector,
mayor, etc)

• ablhty to mvolve pubhc functlOnanes m diagnosmg the
problems and deslgnmg mcentIve expenments

• ablhty to mvolve chents and CItizens also m dIagnosIs and
deslgmng expenments
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Table A

Two Approaches to CIvIl ServIce Reform

Prevalent Approach Proposed Approach

Ends of reform Rauonahze the CIvIl Create a more
servIce, cut the sIze of responsIve, less corrupt
the CIVIl servIce and CIvIl servIce, develop a
make across-the-board performance onentatIOn
pay mcreases, WIth pay hnked to
honzontal eqUlty m pay aclnevement
across lobs

Means Learnmg by plannmg Learnmg by domg
Long term studIes Expenments WIth a few
leadmg to system-wIde key elements of the
reform, foreIgn TA do CIvIl servIce, wlnch
the studIes then spread, pubhc

offiCials and Cluzens
help define measures of
success

Constraints Budgetary austenty, Begm WIth revenue-
donor pressure to raIsmg and cost-savmg
reduce wage bIll, takes expenments that can
a very long ume pay for themselves, use

aid to fund expenments
Faclhtatmg StudIes, techmcal Involve pubhc servants
condluons aSSIstance, pohucal WIll m the deSIgn and

to reduce the SIze of the reVIew of expenments
pubhc servIce better mformatIOn,

more chent
parnclpauon,
compeutIOn

Applymg these cntena reqUIres techmcal Judgments but
also POhtlCal ones These questIOns should be addressed Where IS
It most promIsmg to begm the campaign agamst corruptIOn?
Should we pIck hospItals and the customs bureau, and perhaps one
CIty, a provmclal capItal? Then several steps are worth consldenng
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For the selected demonstratIOn projects, one should run
workshops for leaders and semor staff, to mtroduce the Idea of a
strategy agamst corruptIon One also encourages these same leaders
and semor officIals to dIagnose theIr orgamzatIOns' eXIstmg
systematzc problems that lead to corruptIon and mefficiency (whIch
does not mean IdentIfymg partIcular mdlvlduals who transgress)
One also mVItes chents and CItIzens to dIagnose corrupt and
mefficient systems The techmques here range from surveys to
confidentIal mterviews of a small number (say 30) of pnvate sector
people wIth detaIled knowledge of the agency or functIOn or CIty
government One mvolves pubhc sector offIcIals m the desIgn of
~centIve expenments, whtch WIll be outlmed m more detailed
below Chents and CItizens are an mvaluable barometer of
performance

EmphasIzmg narrowly focused expenments mstead of
huge, government-wIde reforms has several advantages It IS less
expenSIve and more timely By focusmg reform efforts, we may
learn lessons and also garner some successes And both the lessons
and the successes may be mfectIous The Impetus for broad reform
may requITe narrower successes to start

DeCISion 3 How to Strengthen IndIVidual AgenCies

Every agency has to battle corruptIOn mternally, but
government-wIde, a number of functIOns are cruCIal to a campaign
agamst corruptIOn They mclude accountmg and audItmg,
mvestIgatIon (pohce and Intenor MJ.mstry), prosecutors, courts, and
the government numstry m charge of admimstrahon LegIslatIve
oversIght IS also Important, and so are the vanous functIOns under
the Mimstry of Fmance In many countnes where corruption IS a
problem, these numstnes and agenCIes lack capaCIty TheIr staff IS
underpaId and lack baSIC resources They are not tramed m
mvestigatmg and prosecutmg fraud, bnbery, whIte collar cnme,
embezzlement, and the hke

These agenCIes must be strengthened The pohtlCal-level
strategIc declSlon IS how to budd theIr capaCIty What one mIght
call the standard option IS "more of the same" or a supply-side
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strategy There IS a call for more trammg, techmcal assIstance,
four-wheel dnve vehIcles, computers, and staff

There IS also a call for new laws The legal framework may
be lackmg m several ways For example, corruptIOn may be seen
sImply only as a cnmmal offense, wmch makes It dIffIcult to
mvestIgate and prove Allowmg sanctIOns by admmlstratIve
authontIes may not merely remforce the threat of cnmmal
prosecutIOn but may constItute an even more credIble threat If
bnbery reportmg IS made mandatory to regulatory and tax
authontIes, the prospects for detemng bnbery Improve Compared
wIth pohce, the regulatory and tax authontIes usually have access
to better mformatlOn and have more expertIse It IS relatIvely eaSIer
for them to Impose sanctIons Such agencIes may also play on a
dIvergence of mterests wlthm corporate structures (audItors and
board members who may be reform-rmnded or merely self
protectIve)

Another example concerns the llhclt ennchment of pubhc
offICIals Corrupt actIvItIes can be tracked m several ways the
actual transactIOn, the change m pohcles or practIces that the
corrupt actIVIty entaIls and large mcreases m the wealth of pubhc
OffiCIalS In some countnes government offIcIals can be prosecuted
not only for dIrect eVIdence of havmg receIved a bnbe-evldence
wmch IS always dlfflCult to obtam-but also for possessmg wealth
beyond what can be explamed as the result of lawful actIVItIes
Some countnes have even reversed the burden of proof a
government OffiCIal may be reqUlred to demonstrate that hIS wealth,
and perhaps that of ms Immediate famlly, was acquned legally In
some countnes there IS no need to prove the mdlvldualls gUllty of
acnme

ObvIOusly, lIhClt ennchment laws carry nsks The power
to demand proof can be rmsused Excellent potentIal candIdates for
pubhc offIce may be deterred by the posslblhty of havmg to open
up then fmances and the finances of then farmhes to pubhc
scrutmy And It may not be too cymcal to note that m very corrupt
SItuatIons such a law Wlll dnve corrupt offIcIals to hIde theIr wealth
m secure places beyond the country's borders, whIch m the hmltmg
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case could leave corruptIon unaffected but reduce domestIc
mvestment and consumptIon

Nonetheless, m Hong Kong the leverage obtamed by a
change m the law concernmg IllIcIt ennchment helped tum around
the battle against corruptIon, as part of a wlder-rangmg package that
Included preventive measures, better enforcement and pubhc
education and partIcIpatIOn A useful precedent mternatIOnally IS
the Umted Nations ConventIOn agamst IllIcIt Traffic In NarcotIc
Drugs and PsYChOtrOPIC Substances (ElCONF 82/15 and Corr 1 and
2) The pnnclple of forfeIture of assets applIes, WIth the onus of
proof on the accused Because of possIble abuses WIth regard to
accusations of corruptIOn, thIS reversal of the onus of proof
probably should be restncted to the eVIdence and be made
rebuttable

The standard answer has ItS truths These agencIes do often
need "more of the same" Trmmng and resources are often essential
for baSIC tasks to be completed And new laws can be cruCIal m a
campaign agamst corruption

But the standard answer tends to leave out Issues of
Incentives and Information A key dImenSIOn of the problem of
capacIty IS that pay scales m many countnes have declIned In real
terms to the pomt where It IS ImpOSSIble to attract and retain the
needed talent Of 150 audItors and accountants In the GambIan
government, only two have profeSSIonal quahficatIOns The abldmg
reason IS that In the pnvate sector the salary and benefits package
IS at least three tImes larger In MozambIque foreIgn aid donors
have been hmng semor CIVIl servants to work on then projects at
salanes eIght times that of the CIvIl servIce ThIs shows, at least,
that these CIvIl servants are worth far more than theIr current
salanes

But of course not every government offiCIal can receIve a
three-fold or an eIght-fold mcrease In pay The dIlemma IS thIs If
pay scales remam as they are, the system contInues to unravel But
budgetary stnngency and pressures from the IMP mean that "la
masse salanale" must be cut True, the SIze of the CIVIl servIce can
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be reduced somewhat, but expenence shows that tlus does not m
practIce translate mto Important mcreases m real pay of those who
remam

What to do to face the mcenbves cnSlS? Expenment PIck
out a few areas, especIally m revenue ralsmg and cost control where
the benefits from better performance WIll be ObVIOUS Involve both
the CIvIl servants and then chents m the deSIgn of an mcenbve
expenment Certam quantltabve goals are posIted by the CIVIl
servants and agreed to by the government (and perhaps momtored
and partly paId for m the case of SOCIal servIces by the CItIzens) If
performance nses by so much m, say, 12 months, then the CIvIl
servants receIve a share of the addItIonal revenues ralsed or the
costs saved

Table B shows the outhne for what illlght be called a model
memorandum by CIvIl servants m the deSIgn of such an expenment
Workmg WIth, say, the top 25 offiCIals of a mmlstry or agency for
two hours a day for one week, a draft expenment can be created

Success stones show that tills approach IS feaSIble, but It
cannot be done m all parts of the government at once Agam, It
reqUlres a focused effort whIch, once successful, may spread to
other parts of the government

CapaCIty bUlldmg m the tradItIOnal sense may be a
necessary condItIon for Improved effICIency But It IS often not a
suffiCIent one m developmg countnes where mcentIves have
collapsed and mformatIOn about performance IS lackmg An
Important deCISIOn at the pohtICal level IS therefore to expenment
WIth better mformatIOn and mcenbves at the same tIme as more
trammg and resources are added to the key agenCIes m the fIght
agamst corruptIOn
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Table B
An Experiment Linking Part of Pay to Performance
Outline of a Model Memorandum by CIvil Servants

1 Quantitative summary of the current unsatIsfactory situation
Because of X, Y, Z shortconnngs (resources, mcentlves
capabJ.htles), we are currently able to process only A% of the cases
we should, and of those, only B% are processed adequately As a
result the government and cltlzens forgo a, p, y benefits and mcur A,
qJ, e costs

2 Examples Here are three recent examples of thmgs we were
unable to do that clearly led to foregone benefits or addltlonal SOCIal
costs

3 Measures of success After consldenng our obJectlves and our
organlZatlon's key tasks, here are the measures of performance along
which we beheve It is faIr that we be assessed Some are quantltatlVe
mdICators of the tasks we perform and the results we obtam Others
are quahtatlve ratlngs constramed by a curve so that not everyone
can be rated' top one-thIrd" StIll others may be based on the
detailed evaluatlon of a sample of pamcular cases

4 ProposItion If we have x y z (addItIOnal resources
mcentlves, capablhtles), we wIll WIth K tlme penod be able to
achIeve the followmg measurable (even If qualItatIvely) benefits and
reductlons m costs 1,2,3 4, etc We are wIllmg to make such-and

such of the mcentlves condltlonal on the attainment of so-and-so
performance targets, WhICh WIll be mOnItored m the followmg
transparent ways I,ll, lll, IV, etc
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DecIsIon 4 How to Overcome the Sense of ImPUDlty

The fourth key decISIon concerns how to break the culture
of cymclsm and defeatIsm regardmg corruptIOn In many countnes,
people are convmced that hIgh-level corruptIOn IS wIdespread and
that the ''bIg fish" enJoy Impumty They are even convmced of thIs
m countnes where It IS not true A paradox of hberahzatIOn of
pohtIcs and the economy IS that people are freer to cntIcize than m
the past, that transgressIOns that before were hIdden are now more
VISIble, that OpposItIOn partIes have more of an mcentive to rake
mud Consequently, It IS hkely m some countnes that complamts
and perceptIOns about corruptIOn have grown worse even as the
problem of corruptIOn has actually been reduced

But pohtIcalleaders know that perceptIOns have theIr own
reahty It IS essentIal to combat the cymcal culture of corruptIon
and ehmmate the sense of Impumty Several alternatives agam
suggest themselves, and they are not mutually exclUSIve The
reflexIve actIOn of many pOhtICIanS IS to exhort Thus leaders WIll
gIve speeches decrymg corruptIon, pledgmg theIr undymg efforts
to eradIcate It, callmg for a moral renovatIOn or a return to the
country's tradItIonal values CItIzens are often ummpressed WIth
such speeches They have heard the words before Now they need
tangIble eVIdence that thmgs are changmg

Expenence from many countnes suggests that the best way
to garner credIbIhty IS to fry bIg fish Some bIg drug smugglers, tax
evaders, corrupt Judges, pohtIcal graft-takers, and bnbe-receIvmg
pohce must be apprehended and prosecuted Even If the legal
process takes years to complete, the fact that those thought to enJoy
Impumty are bemg prosecuted sends a strong SIgnal to the pubhc
In cases rangmg from Hong Kong to MeXICO, Smgapore to Panama,
thIS sort of SIgnal has been CruCIal m making a campaign agamst
corruptIon meanmgful On the contrary, m countnes such as
Kenya, Tanzama, and NIcaragua, great speeches and morahzatIOn
efforts that were unaccompamed by "frymg bIg fish" have not been
effectIve (Only recently m Kenya the head of the Mombasa port
was Jaded, and a new cleaner-than-clean fIgure put m hIs place It
remams to be seen whether the frymg of thIS bIg fish WIll be a
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credIble sIgnal and WIll be accompamed by a strategy agamst
corruptIOn)

Summary

A strategy agamst corruptIOn recogmzes that corruptIOn IS
a problem of SIck systems even more than It IS one of Immoral
mdividuals Changmg sIck systems means revampmg theIr
mcentIves, mformatIOn about performance, competItIOn, and
mvolvement of chents and cItIzens It means reducmg monopoly
powers, cIanfymg dIscretIOn, and enhancmg transparency ThIs IS
true for the pnvate sector as much as It IS for government

Ifa government wIshes to launch a renewed effort agamst
corruptIOn, It must go beyond morahzmg and legahsms It must
also do more than ask cItIzens and offICIals to obey the law, to hve
up to theIr obhgatIons There are four key declSlons at the outset,
accompamed here wIth recommendatIOns

Flrst, some mechanIsm IS needed to coordmate the many
agencIes of government that must all be mvolved m the fIght
agamst corruptIon Thts body or focal pomt should enJoy polItIcal
salIence It IS responsIble for devlsmg and followmg up a natIOnal
strategy agamst corruptIon For most countnes, It IS recommended
that tills body be an mtergovernmental coordmatmg body ThIS
body should have one component at the mimstenal level (WIth
monthly meetmgs) and another at the technIcal level, whIch meets
more often ThIs government structure may be accompamed, as m
Hong Kong and ColombIa, by cItIzens' oversIght boards These
serve as an mterlocutor WIth the people, as well as a watchdog to
see that the government follows both the grand strategy It promIses
and the mdlvidual reforms and mvestIgatIOns It undertakes

Second, the government must deCIde on the scope of the
antI-corruptIOn effort Of course no one IS gomg to say that
corruptIon Will be allowed anywhere The words and the rules must
apply to all parts of government But m taking remedial actIOn, It
IS good to focus attentIOn on certam key areas and get some early
successes Nothtng bolsters an effort agamst corruptIon than a few
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success stones Nothmg defeats It more thoroughly than a grand
campaign that after a year shows no sIgns of real effects

Thus, the recommendauon for most governments IS that the
polItical leaders choose a couple of key government functIons
(perhaps an econOmIC one such as procurement for publIc works
and one socIal such as publIc health servIces) and one mId-SIZed
CIty as the locauon for demonstratIOn efforts WIth these agencIes,
strategIes would be devIsed CIuzens would be mvolved m
dIagnOStic studIes and m followmg progress PublIc offiCIals m
these agencIes, although perhaps mvolved m corrupuon themselves,
should be mvolved m diagnosmg the problems and devlSlng
mcenuve expenments In many countnes even supposedly corrupt
OffiCIalS are very WIllIng and able to make systemauc Improvements
as long as they are not asked to pomt to partIcular corrupt
mdividuais

Thzrd, a polItIcal level decIsIon needs to be made about the
strategy for mcreasmg government capacIty m key areas such as
accountmg, polIce, prosecutIon, courts, fmancial management, and
legislatIve overSIght It IS lIkely that tradItIonal capacity-bUIldmg
efforts WIll be necessary, such as traInmg, computers, staff, and so
forth It IS strongly recommended that such "suPply-sIde" efforts
be supplemented wIth expenments lInkmg mcentIves WIth
performance WIthout takmg on the mcentives problem, capacIty
buddmg efforts WIll fail TIns recommendatIOn dovetails wIth the
prevIous one If a couple of functIOns and one CIty are IdentIfIed as
focal pomts for the first year of an antI-corruptIOn effort, then
preCIsely there should one locate expenments wIth performance
based pay

Fourth, pohucalleaders must face the unpleasant fact that,
Justly or not, they are beheved by many CItIzens to enJoy Impumty
Any effort agamst corruptIon should begm wIth the hlghly
publIcIzed prosecutIOn of a few "bIg fIsh"--mdudmg people from
the pnvate sector (both natIOnals and foreIgn fIrms), the legIslature,
the JudICIal branch, the executIve bureaucracy, and the polItIcal
class To aVOId SuspICIOn that a campaIgn agamst corruptIOn

182

success stones Nothmg defeats It more thoroughly than a grand 
camprugn that after a year shows no SIgns of real effects 

Thus, the recommendatlon for most governments IS that the 
polItical leaders choose a couple of key government functIons 
(perhaps an econOImc one such as procurement for publIc works 
and one socIal such as publIc health servIces) and one mld-SIZed 
CIty as the locatlon for demonstratIOn efforts WIth these agenCIes, 
strategIes would be deVIsed CItlzens would be mvolved m 
dIagnostic studIes and m followmg progress PublIc offiCIals m 
these agenCIes, although perhaps mvolved m corruptlon themselves, 
should be mvolved m diagnosmg the problems and devlSlng 
mcentlve expenments In many countnes even supposedly corrupt 
OffiCIalS are very WIllIng and able to make systematIc Improvements 
as long as they are not asked to pomt to partIcular corrupt 
mdividuais 

Thzrd, a pohtIcallevel deCISIon needs to be made about the 
strategy for mcreasmg government capaCIty m key areas such as 
accountIng, polIce, prosecutIOn, courts, fmancial management, and 
legislatIve overSIght It IS lIkely that tradItIonal capacity-bUlldmg 
efforts wIll be necessary, such as trrunmg, computers, staff, and so 
forth It IS strongly recommended that such "suPplY-SIde" efforts 
be supplemented WIth expenments lInkmg mcentIVes WIth 
performance WIthout takmg on the mcentives problem, capaCIty 
buddmg efforts WIll frul TIns recommendatIon dovetruls WIth the 
preVIOUS one If a couple of functIOns and one CIty are IdentIfIed as 
focal pomts for the first year of an antI-corruptIOn effort, then 
preCIsely there should one locate expenments WIth performance
based pay 

Fourth, pohtIcalleaders must face the unpleasant fact that, 
Justly or not, they are belIeved by many CItIzens to enJoy ImpunIty 
Any effort agamst corruptIon should begm WIth the hlghly 
pubhcIzed prosecutIOn of a few "bIg fIsh"--mc1udmg people from 
the pnvate sector (both natIonals and foreIgn fIrms), the legIslature, 
the JudICIal branch, the executIve bureaucracy, and the pohtIcal 
class To aVOId SuspICIOn that a campaIgn agamst corruptIOn 

182 



becomes a campaign agamst the opposItIon, It IS good that some of
the bIg fIsh be members of the party m power

Thus, a campaign against corruptIOn mIght supplement the
usual capaCIty bUIldmg and new laws wIth

• the formatIOn of a natIOnal-level coordmatmg body that IS
responsIble for devlsmg and followmg up a strategy agamst
corruptIon, along WIth a CItIzens' oversIght board

• the IdentIficatIOn of a few key agenCIes or areas where the
antI-corruptIOn effort mIght focus Its efforts m the first
year, WIth the hopes of achlevmg some momentum
bUIldmg successes

• a capaCIty bUIldmg strategy WIthIn key mlnIstnes that takes
the problems of mcentlves and mformatton senously,
mcludmg expenments WIth performance-based pay

• the IdentIfIcatIOn of a few bIg fish whose cases WIll be
prosecuted

For maxImum trnpact, these steps should be carefully prepared
before bemg announced, and theIr announcement should be
SImultaneous

4 3 Next Steps· information and Collective ActIOn

Havmg exammed questIons of mstItutIOnal reform and strategy
that enable SOCIetIes to control corruptIOn, we now turn to Issues of
methodology--I e , what are the ImmedIate next steps one can take
and how to undertake them? An ever-present theme of thIS volume
IS the central Importance of mformatton m mamtammg
accountabIlIty and IImltmg corruptIOn The remamder of thIS
sectIOn therefore eXamInes ways to mcrease the useful supply of
mformatIon relatIng to corruptIOn Systems of mternal control and
external checks only functIOn to the extent that multIple
mformatIon sources enable them effectIvely to polIce the applIcable
standards Furthermore, these systems of control work best when
pubhc pressure can be brought to bear on responsIble offiCIals --
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such as audItors and Inspectors General -- to carry out therr
oversIght functtons properly Apart from flows of mformatton that
are a regular part of admInIstratIve control and outSIde oversIght,
there IS a need for dIssemmatlon of mformatton on wrongdomg and
the response to It, as well as mcenttves and protectIOns for those on
the mSIde WIth mformatIOn to report on corrupt acttvlttes

Preventmg corruptIOn entaIls educatmg the publIc
SOCIahzatIOn measures such as pubhc announcements that explam
procedures and cntena for grantmg permIts, hcenses, bank loans,
and bUIldmg plots, and for assessmg taxes are hkely to result m a
reductIon m bnbery The reportmg of scandals, both domesttc and
mternattonal, also plays an Important role In pubhc educatIOn about
governance Scandals are the pubhc acknowledgment that
pohtIcIans, mstttuttons, assOCIattons and pohttcal partIes somettmes
VIOlate norms WhICh they claIm to protect

Any successful attempt to fIght abuses m the pubhc
admInIstratIOn must mvolve mcentlVes for those who report these
abuses -- "whlstleblowers " Workers can be mvaluable sources of
mformatIOn about where corruptIOn and mefficlency occur
Employees are m a pOSItIOn to report Isolated cases as well as
chrOnIC problems They know where government IS workmg and
where It IS not However, It IS extremely Important to protect and
even reward wmstleblowers For example, m France the mdlVldual
who blew the wmstle on the MarseIlle bnbery scandal was gIven the
1995 FIFA Farr Play Award HIS allegatIOn that he had been
offered a bnbe set off a far-reacmng mvesttgatIOn that subsequently
led to a JaIl term for then MarseIlle professIOnal soccer club
preSIdent Bernard Taple 22

In addltton to mcreasmg mformatIOn avaIlable about the
performance of pubhc servlCe, there IS a need to mform the publIc
servants themselves Are they aware of the ethlCal gUIdelmes, CIvIl
servIce rules, and the adnnmstratlve and cnmmallaws that relate to
the performance of theIr duttes? A reVIew of trammg needs could

22 Transparency Internattonal Newsletter March 1996
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usefully be conducted, WIth emphasIs on m-servlce trammg for CIVIl
servants at all levels along wIth the formulatIOn and dlssemmatIOn
of clearly defined ethIcal gUIdelmes and rules of conduct There IS
an antIcorruptIOn course m the Umted Kmgdom operated by the
BntIsh Crown Agents ThIs trammg IS for CIVIl servants from
developIng countnes and attempts to provIde tramIng In the fIght
agamst abuses m publIc offIce

Followmg IS a dIScuSSIon of some more specIfic approaches and
methods for creatmg the necessary mformatIOn base for the
ImplementatIOn of reform strategIes

DIagnostics

DIagnostIcs ental1 the IdentIfIcatIOn of vulnerable areas and
SIgns of hIgh-level corruptIOn PartICIpatory dlagnosls--workmg
WIth offiCIals from corrupt mstItutIons m the analysIs of abuse--has
proven qUIte valuable It IS surpnsmg how much InfOrmatIOn one
can obtaIn from offiCIals mSIde an allegedly corrupt orgamzatIOn
They are able and wl1lmg to Identify places susceptIble to
malfeasance and to deSIgn workable changes 23 Therefore, It IS
useful to conSIder developmg twm networks of nongovernmental
agenCIes (NGOs) and experts as sources of mformatIOn,
mterlocutors WIth OffiCIals, and facIlItators In dIagnostIc and reform
methods Clearly, reform IS IneffectIve WIthout an understandmg
of local condItIons Many of the more broadly descnptlve
strategIes offered by scholars and pohcy makers need conSIderable
tmlonng to fit speCIfic polItIcal, econOffilC and cultural
CIrcumstances -- and partICIpatory dIagnOSIS IS one of the most
ObVIOUS ways to develop the mformatlon base for such tailored
reforms

23 Robert Klttgaard, AdJustmg To Reallty p 132
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ObVIOUS ways to develop the mformatIon base for such taIlored 
reforms 

23 Robert Klttgaard, AdJustmg To Reallty p 132 
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Vulnerabzhty Assessments

What are the areas w1thm the publIc adm1mstratlOn that are
most susceptIble to corruptIon? Every mformed observer w1ll have
lis or her answer to th1S question PrevlOusly, m Chapter Two, we
mentlOned the followmg areas as bemg espec1ally vulnerable

* Public procurement

* Management of public compames

* Urban planmng and land zomng

* Government appomtments

* Fiscal admm1stratlOn

* Customs

* JustIce

These would be 1deal areas to begm assessmg the quality of
governance and the eX1stence and extent of slgmf1cant corruptlOn
D1agnosmg "corruptlOn" or "governance" or the health of an
mstItutIon 1S a b1g task The case stud1es m chapter 3 prov1de some
hmts about th1S, based largely on examples from developmg
countnes The solutlOns adopted m those cases also show the
1magmatlOn and pers1stence of reforffilsts m very d1ff1cult
sltuatlOns Most of the cases concerned responses to partIcular
SItuatIons or scandals InevItably, giVen the sheer scope of
corruptIon m many countnes, this selectIve or ad hoc approach w1ll
have to be used

On the other hand, If no such emergency presents Itself and
corruptlOn 1S more generahzed, there are dIagnostIc methods that
pohcymakers and analysts can use to 1dentIfy the key problems to
focus on One could begm W1th one or more of the areas hsted
above How do you break down the problem mto manageable umts
of analys1s? Klitgaard suggests employmg the kmd of gmdelines
used by audItmg bodIes m Western countnes such as the U S
Office of Management and Budget -- what he calls a "vulnerabIlIty
assessment" The assessors must fIrst dIVIde the agency mto
functIonal areas or programs, then pose the followmg questlOns m
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each such area, usmg observatlOns, mtervIews, and documentatIon
of pohcles and procedures

A Is the general control envIronment permISSIve of
corruptIOn?

1 To what degree IS management commItted to a
strong system of mtemal control?

2 Are appropnate reportmg relatlOnships m place
among the orgamzatIOnal umts?

3 To what degree IS the orgamzatIOn staffed by
people of competence and mtegnty?

4 Is authonty properly delegated -- and bmited?

5 Are pobcles and procedures clear to employees?

6 Are budgetmg and reportmg procedures well
speCIfIed and effectIvely Implemented?

7 Are financIal and management controls -
mcludmg any use of computers -- well establIshed
and safeguarded?

B To what extent does the actIVIty carry the mherent nsk of
corruptlOn?

1 To what extent IS the program vague or complex m
ItS alms, heavIly mvolved WIth thIrd-party
benefiCIarIeS, dealIng m cash, or m the busmess of
approvmg apphcatlOns, hcenses, permIts, or
certIficatIOns? (The more of these the greater the
nsk of corruptlOn )

2 What IS the SIze of the budget? (The bIgger the
budget, the greater the loss If corruptlOn eXIsts)
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3 How large IS the financIal Impact outsIde the
agency? (The greater the "rents," the greater the
mcentIve for corruptIOn)

4 Is the program new? Is It workmg under a tIght
tIme constramt or Immment eXpIratIOn date? (If so,
corruptIOn IS more lIkely)

5 Is the level of centrahzatton appropnate for the
actIVIty?

6 Has there been pnor eVIdence of tlhCIt actIVItIes
here?

C After a prehmmary evaluatIOn, to what extent do eXlstmg
safeguards and controls seem adequate to control
corruptlOn?24

ThIs assessment leads to further detailed study of structures and
procedures m the areas IdentIfied as vulnerable Once the
mformatIon base IS estabhshed and the problems adequately
understood, remedIes can be proposed

Research

Research mto the whole subject of corruptIOn IS long overdue
In Afnca 25 How do corruptIOn networks operate? What are the

24 Robert Khtgaard, Controllmg CorruptIOn, pp 84-85

25 Robert Williams (1987) proVIdes an overvIew of corruptIon throughout
the contment as well as conCIse cases of the sltuanon m Kenya, ZambIa,
and Nlgena LengthIer treatments of the role of corruptlOn can be found
for the followmg countnes Burkma Faso (Kotecha, 1981), Cameroon
(Afnca Internanonal 1989 van de Walle 1990, 1993, Kenya, Llbena
(Sawyer 1992), MalaWI, Malt (Couhbaly 1995), Morocco (Waterbury
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costs and Impacts of vanous types of corrupnon -- and what are the
costhest? What are the most efficacIOUS remedIes to malfeasance?
What lessons can Mncan countnes learn from each other's
expenences? How relevant IS non-Afncan expenence? What
constItutes the most effectIve strategy for trammg pubhc offICIals
and the general pubhc on how to prevent and dIscourage
governmental corrupnon? These and other questIOns are deservmg
of ngorous exammatIon GIven the senslnvlty of the tOpIC of
corruptIon, all research methods, mcludmg the two speCIfIC
examples presented below, must mclude ways to protect the
confldennahty of mformants

Collectmg Informatzon on Illegal Payments

An Important step m the move to combat corruptIon IS to
understand the extent of the problem Bnbery IS far from bemg the
only dIfficulty facmg Afncan SOClenes and governments
Moreover, collectIve actIon by those who face extortIOn, or the
general pubhc, IS never easy Research that documents the
magmtude of the problem, thereby showmg that It IS not merely a
concern of dIscrete mdividuais but of a broader populatIOn, can
prOVIde a major Impetus to reform A way of orgamzmg
mformatIOn on the types, magmtude, and sources of corrupnon IS
proVIded m Box 1 at the end of the Bohvia case study m sectIOn 3 4
above

1979) NIger (Thompson 1977) Nlgena(Joseph, 1987 Olowu 1988 1991
1992,1993), SIerra Leone (Kpundeh, 1993, 1994, 1995 Riley 1983 1993
Reno, 1995), Zarre (Gould 1980 Callaghy 1984), and ZambIa (Szeftel
1983, West 1989) Some research IS also beIng conducted both on speCIfic
countrIes and on control measures Corrupnon and Reform An
InternatIonal Journal coedIted SInce 1986 by Stephen Riley and MIchael
Johnston and publtshed In the Netherlands contaInS examples of both, see
also the work of Robert Khtgaard The BIannual AntI-CorruptIon
conference m the Umted Kmgdom and the work of Transparency
InternatiOnal are also examples of research on corruptiOn
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An example ofhow to go about domg research m thIS are IS the
work of researchers affIlIated wIth USAID m NIger These
researchers cooperated WIth the dnvers' umon m NIger to collect
mfonnatlon on corruption m the trade of agro-pastoral products m
West Afnca A descnptton of the methodology used m thIs work
IS provIded m the Annex to thts volume The results of the research
are summanzed as part of the NIger case study m sectIon 3 2 above
ThIS type of method could, of course, be used m other regIOns m
connection WIth land trade routes Vanants of It could be adapted
for use m other areas as well, such as entry of goods m seaports,
customs, busmess lIcensmg, mvestment approvals, zomng and land
adjudIcatIOn etc Examples of research m these areas are on the
mcrease and can proVIde useful models for Afncan refonners 26

Surveys

Surveys are partIcularly useful m descnbmg the charactenstics
of a large populatIOn Answers to survey questIOns can prOVIde
gUIdelInes to SOCIety's ethIcal standards, tell us whose VIews are
sImtlar to the offICIal VIews or nonns of behaVIOr, show us how
personal or umversal standards grow out of one's perceptIOn of nght
and wrong, and finally, tell us about people's attItudes toward
mIsconduct m polItIcs and busmess

Petty corruption dIrectly affects the dally lIves of ordmary men
and women They hold strong VIews about ItS Impact on the
servIces they are entItled to receIve Perhaps the best approach to
date IS to poll these people, and If It IS done at regular mtervals, and
m a professIonal way, It IS pOSSIble to momtor progress toward the
elImmatIOn of corruptIOn

26 See, e g Hernando de Soto, The Other Path, pp 131 198 (Harper &
Row 1989), and servIce dehvery surveys comrmsslOned by the World
Bank Econonuc Development Instltute for example I Mah Enquete sur les
SerVIces Pubhques," CIETmternatlonal, July 1995 and "NIcaragua
ServIce DelIvery Baselme Survey," CIETmternauonal, February 1995
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A 1992 study on attItudes toward bnbery and fiscal
mIsmanagement m SIerra Leone27 dId not conclusIvely settle the
questton of what SIerra Leoneans regard as corruptton However,
It yIelded an understandmg of some of the Important dIstmcttons
people make m applymg, mtensIfymg, or wIthholdmg theIr
Judgments ofwrongdomg For example, the 1992 data revealed that
SIerra Leoneans are qUite senous about reducmg malfeasance and
are wIllIng to support specIfic measures They thmk government
should place a htgh pnonty on measures to ensure some level of
accountabIlIty and transparency AddItionally, the data show
WIdespread support for the followmg measures legislatton that
reqUires candIdates for publIc offIce to declare theIr assets,
ParlIamentary approval of semor-Ievel government appomtments,
freemg the polIce from all restnctIOns on mvesttgattve and arrest
procedures m corruptIOn cases Thus, support for such measures IS
an mdtcatton of the gravIty of the sItuatton, and that the government
should be dIlIgent m ItS effort to control thts malaise

In a sImIlar study done at the UmversIty of Dar es Salaam m
Tanzama m 1995,28 corruptton was the second most frequently
mentIOned problem facmg Tanzanians (poor health was number
one) More than a quarter of the respondents (27%) thought the
major role of the government was to protect the personal secunty
and nghts of CItizens However, the maJonty of those mtervIewed
thmk the government defends the mterests of the nch, foreIgners,
and busmessmen, not those of the young, the poor, women or
farmers

In both studIes, It IS Important to remember that It IS dIfficult to
realIstically proVIde polttIcal protectIOn and confidenttalIty to

'l:1 See for example, Sahr J Kpundeh Polltlcs and CorruptIOn m Africa A
Case Study ofSierra Leone, UmverSIty Press of Amenca, 1994

28 See for example the followmg workIng papers "Pohtical TranSItIOn
m TanzanIa A Prehmmary Investigation mto PohtIcal Attitudes of
Rural Tanzamans Tanzama Development Research Group (TADREG)
Workmg Paper No 1, Dar es Salaam, February 1994
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respondents Most respondents usually volunteer to gIve
mformatIOn and answer questIOns on the stnct condlnon they and
theIr msntutIOns are treated anonymously The fear of uncovenng
corruptIOn-related scandals IS understandable gIVen the neganve
reperCUSSIons Thus, the studIes were not deSIgned to hst names of
mdlvlduals and theIr mshtutIOnal afflhatIOns DespIte thIs problem
In most Afncan countnes, It IS pOSSIble to butld networks that do
not rely solely on offIcIal accounts or good-government groups

Case Studies

The case studIes m chapter 3 should have gIVen the reader
several helpful and nch Illustranons of the ways In whIch reformers
have tackled problems of corrupnon All of these cases contam
elements of success as well as faIlure One can learn from both
kmds of expenence It IS m the apprOXImatIOn to dIrect expenence
-- both the narratIve and analyncal aspects -- that the power of the
case study methodology hes For thIs reason, It IS a pedagogIcal
cornerstone of leadmg busmess and pubhc admlmstratIOn schools,
especIally m the Umted States It was msplred m part by the case
method adopted m the mneteenth century by Amencan law schools
for the study of the common law, tradItIOnally made up of "case"
law or JudIcIal decIsIons Case studIes therefore onent us towards
the empmcal -- facts and precedence -- and challenge us to apply
the lessons learned In a vanety of contexts Somenmes thIS
approach can prove dIfficult for people brought up under a dIfferent
system of pedagogy that places greater emphaSIS on concepts,
abstract reasomng, and the rote learnmg of analytIcal systems

Nevertheless, anyone can profIt from case studIes, analyze
them, present them and use them m a group for pohcy analySIS
purposes, and even create them Readers are encouraged to develop
case studIes based on expenences of theIr own countnes The case
study and reform strategy frameworks proVIded at the begmnmg of
Chapter 3 can be used for thIs purpose Ideally, a team compnsmg
persons WIth dIrect expenence, as well as expenenced analysts,
would work together to develop the case OutSIde collaborators
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from other countnes can be partIcularly helpful m provldmg
perspectIve and mformatlOn, but are not always avmlable, nor are
they necessary

At the Dakar workshop sponsored by USAID and IRIS, some
thIrty-five leadmg pohcymakers, Junsts, Joumahsts, and NOO
representatIves from Francophone Afnca analyzed case studIes
from all over the world, and then developed sample case studIes
from theu own countnes As IllustratlOns of tills method at work,
a samphng of these cases IS presented m the Annex to thIS volume
These cases are not meant to be complete but rather suggestIve of
how problems can be IdentIfied and analyzed with goal of
formulatmg workable solutlOns

From informatIOn to ActIOn

Readers of tills volume are challenged to apply the methods
presented here m theIr home countnes Havmg mformatiOn
aval1able -- and especIally examples of how problems have been
analyzed and tackled -- IS essentIal to any vISiOn of reform

One mIght faIrly ask what reformers should do WIth the
mformatIon once they have collected it The purpose of thIS
volume, of course, is not to provIde portable ready-made answers
to the dIverse problems of countnes m Mnca or elsewhere Rather,
the attempt has been to proVIde analytical tools to md reformers and
theIr alhes m thmkmg about the problems, to present relevant
lessons and models that can be adapted m tills effort, and to suggest
some methodologIcal startmg pomts The best response to the
question "What next?" is to refer the reader to the Case Study Polley
Analysls Framework m the Annex to tills volume The present
section has focussed on the stage of assessment and diagnosis, and
the precedmg sectIons of tills chapter on strategy and
implementation WhIle assessment-strategy-implementatIon would
be the ideal order for these steps, opportumtIes obViOusly shape
what any reformer wl1l be able to do at a given time
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How IS actIOn to control corruptIOn hkely to come about?
WhIle It may happen pIecemeal, It WIll only succeed If It IS truly a
collective effort of concerned partles actmg m concert The head of
state would need to make a commItment on ills or her own or under
pressure from the pubhc or the mternatIOnal fmancial mstItutIOns
ImagmatlVe solutions Will need to be found m the short run m order
to break the back of entrenched corruptIOn -- for example,
establIshmg new forms of competItion to challenge bureaucratic
monopolIes, new mechamsms for shanng mformatIOn on
government performance, such as CItizen momtonng boards and
CItizen laWSUits, and mcreasmg deterrence by stIffenmg the
penalties and beefmg up or mcreasmg mcentlVes for enforcement
The benefIts of these approaches wIll need to be clear, and there

WIll need to be popular support Only sustamed VISIon and
leadershIp, coupled WIth the shanng of mformatIOn between
government and a VIgIlant publIc, WIll make meanmgful change
pOSSIble 29

Change requires polItical Will Tills IS most dIffIcult to achIeve
m an estabhshed system charactenzed by systemIc corruptIOn
Those benefIttmg most from such a system WIll not give up theIr
pOSItions easIly, but only theIr acqUiescence wIll make meanmgful
change pOSSIble Change IS more reahstIc m a SOCIety undergomg
a thorough transitIOn from one system to another, mcludmg a
change of polItIcalleadersillp As we have seen earlIer, Uganda
proVIdes an example of tills type of change, and It IS the radIcal
nature of the tranSItion It has undergone that makes pOSSIble ItS root
and branch reform of the CIVIl servIce In other SItuatIOns, the
chOices are to foment pohtIcal change, to make a deal WIth the old
guard, or to get consensus to fence one area off from the rest of
government -- for example revenue collection m Tanzama -- and
pursue fundamental reform m that area The latter has been termed

29 See sectIOn 4 2 for a dISCUSSIOn of pohocal strategIes to control
corrupoon
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the "Island ofmtegnty" approach 30 In any of these configuratIOns,
pohtlcal cormmtment and agreement to engage m reform precedes
any real strengthenmg of mtegnty m government

Whl1e thts volume has focused on the domestic sphere of
governance, the mternattonal dImenSIOn has rapIdly grown m
Importance Most ObVIOusly, the World Bank and the bIlateral
donor agenCIes, partIcularly USAID, have taken a keen mterest m
governance m recent years The Econoffilc Development instItute
of the Bank and the Democracy Center of USAID have begun to
support conferences, research, and other actiVIties m thIS area
These agenCIes can sometlmes be useful alhes to reformers,
bnngmg pressure to bear and provIdmg pohtIcal cover 31

Several Important steps have been taken recently at the
mtergovernmental level The OrgamzatIon for EconomIc
CooperatIOn and Development (OECD) has attempted to forge
consensus on steps to reduce corruptIon m mternational busmess
ThIS effort was presaged by the 1977 adoptIOn by the U S of the
ForeIgn Corrupt Practices Act, m effect cnmmahzmg corruptIOn
abroad by U S compames The OECD recently agreed on a first
step m thIS dIrectIOn, banmng the tax deductIbIhty of bnbes by
member country busmesses abroad The InternatIOnal Chamber of
Commerce has long promoted mternatIonal busmess standards, and
recently called for greater transparency m hcensmg and pubhc
procurement Statements by the U S Trade RepresentatIve and
others have put pressure on the World Trade OrgamzatIOn to
formahze mternational procurement standards and Impose
discIplme on corrupt mternattonal busmess practices Fmally, the
OrganIzatIOn of Amencan States (OAS) recently completed and
opened for SIgnature a regIOnal conventIOn agamst corruptIOn
ImtiatIves such as the OAS treaty can prOVIde models for Afncan
governments, the OAU, and other regIOnal entities, whIle

30 Transparency InternatIOnal p 46 See also the lIst of causes for the
fmlure of past refonn efforts p 19

31 For an example of tIns see the Nlger case study In SectlOn 3 2
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mtematIonal and donor agency stnctures offer pohtIcal pressure
and support for Mncan reformers

Hence, "What next?" does not have a standard answer The
cases and analysIs m this volume suggest a host of possIble follow
through steps whose choIce necessanly depends on the context -
from expenmental pIlot reforms and "Islands of mtegnty" to pubhc
mformatIOn campaigns, strengthenmg of selected agencIes, and
estabhshmg a natIOnal coordmatmg body for the fIght agamst
corruptIon In many cases, of course, the assessment and dIagnOSIs
stage follows a commItment to reform by key declSlonmakers as
well as the mItIal outlme of a strategy The obstacles to collectIVe
actIon m thIs area make the chOIce of any steps m the drrectIOn of
reform sensItIve ones If thIS volume has at least helped Illummate
the chmces aVailable to reformers m the effort to control corruptIOn,
It wIll have done ItS work
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Table 1- Case Study PolIcy AnalysIs Framework!

The cases m tills volume are presented, to the extent feasIble,
accord.mg to the followmg framework Any problem of corruptIOn
that IS dealt wIth through polIcy change WIll follow thIS basIc
structure of understandmg the context, descnptIOn and analysIs of
the problem, strategy, ImplementatIOn, and follow-through

1 The Context PolItIcal and SOCIOeconomIC SItuatIOn,
transItIon to a new regIme (e g after an electIOn, NatIOnal
Conference, enactment of a new constItutIon, other transfer
of power, revelatIons of corruptIon and publIc reactIOn,
stnkes)

2 DIagnosIs/assessment of corruptIOn

a Methods of dIagnosIs

PartICIpatory dIagnosIs workshops for those
mvolved m corrupt systems
SystematIc anonymous surveys of employees and
clIents
SpecIal studIes, mcludmg "vulnerabIlIty
assessments"Z

b Gathenng corruptIOn data

Types of corruptIOn
Value, I e the amount of money or goods
exchanged
Who IS helped and who IS hurt?

1 Based on Robert Khtgaard, HealIng SIck InstItutIOns The Case of La
Paz, BolIVia ' (March, 1996 manuscnpt)

2 See sectIon 4 3
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c AnalysIs of the causes of corruptIOn

CorruptIOn = Monopoly plus DIscretIOn mmus
AccountabIhty

d Effects of the vanous types of corruptIOn (If
knowable) econonnc, pohtlCal, other

3 Strategy for reform Combattmg corruptIOn reqUIres a
governance strategy focussmg on systems Readers can use
the framework for polIcy analySIS (see the table that
follows) to brainstorm pOSSIble optIOns, theIr Impact, and
then dIrect and mdlrect costs The general pnnclples are
address constramts to collecuve acuon, Improve mcentIVes,
and mcrease mformatIOn flow and the probabIhty of
detectIOn of corrupt actors Tills means

a Selectmg agents

b Settmg rewards and penaltIes

c Obtammg mformatIOn about results

d Restructunng the pnncipal-agent-cllent
relatIOnshIp reduce monopoly, clanfy and hmlt
dIscretIOn, and enhance accountablhty

e RaIsmg the "moral costs" of corruptIOn shame and
censure

4 Implementauon

a How does one Implement reforms? Where to
start?
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OrganIze the government's efforts coordInatIOn
and a focal POInt

''PIck low-hangIng frutt" choose a relatIvely easy
to-fIX problem first (e g one or more
selected agencIes where antI-corruptIOn
efforts are ltkely to succeed

Ahgn wIth favorable forces (natIOnal,
mternatIonal, pnvate sector, NGO)

Break the culture of Impumty by "frymg a bIg
fish" (prosecutIOn)

RaIse the profile of the antI-corruptIOn effort
through pubhclty

Do somethIng good for government offiCIals
before seemIng to attack them

Strengthen InstItutIonal capacIty not only through
"supply-sIde measures" (more traInIng,
more experts, more computers) but
espeCIally through changIng systems of
mformatIon and IncentIves

ConsIder how an antI-corruptIOn campaIgn can
galvamze broader and deeper changes In
mumclpal government (such as chent
consultatIOn, pay-for-performance,
pnvattzatlOn WIth htgh quahty regulatIon)

b Examples

CIvIl servIce/personnel systems changes -- e g
performance-based pay

Revenue and regulatory sImphficatlon

Estabhsh or strengthen audItIng functIOns

"WhIstle-blower" IncentIves and protectIon

Momtonng by CIVIC groups

MedIa scrutmy and medIa mdependence
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Strengthen governance structures checks and
balances, adnumstratlve and cnnunallaw

ProsecutIOns, heanngs

Closmg legal and financIal loopholes for corrupt
gams

5 Sustammg reform -- e g msututIOnahzmg mformatlon and
mcentlves, overcommg backshdmg, long-term
Improvement of governance systems and legal culture

Readers are encouraged to keep thIS framework m nund whIle
readmg the case studIes, and then to apply the framework to
sItuatIons farmhar to them m theIr own countnes Some addluonal
examples of how thts framework has been apphed by Afncan
offIcIals and actlvlsts are presented m the sample case studIes m
thIs annex
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Table 2: StrategIes for Reform3

Followmg IS a more detalled rendItIon of Item 3 above WhIle tills
framework most exphcItly addresses offIcIal pohcymakers, It can
be used equally by mdependent analysts, actIvIsts, Journahsts, and
others Agam, the readers are encouraged to adapt and employ the
framework from theIr own perspectIves, and to share theIr results
WIth AID and IRIS 4

A Select agents

1 Screen out the dIshonest (usmg past records, tests, predIctors
of honesty)

2 Beef up recruItment by ment and CIrcumvent nepotIsm

3 ExplOIt outsIde "guarantees" of honesty (use networks for
findIng dependable agents and makmg sure they stay that way)

B Set agents' rewards and penaltIes

1 Change rewards

a RaIse salanes to reduce the need for corrupt mcome

b Reward specIfic actIOns and agents that reduce
corruptIon

c Improve career paths so that promotIOns depend on
performance

d Use contmgent contracts to reward agents on the baSIS
of eventual success (e g, forfeItable nonvested
penSIons, performance bonds)

e Lmk nonmonetary rewards to performance (trammg,
transfers, perks, travel, pubhcIty, praIse)

4 See the sectIon above entItled I About thIS Volume
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2 Penahze corrupt behavIOr

a Raise the seventy of formal penalties

b Increase the pnnclpal's authonty to pumsh

c Cahbrate penalties m terms of deterrent effects and
breakmg the culture of corruptIOn

d Use a range of penalties (trammg, transfers, pubhclty,
blackbalhng, loss of professIOnal standmg, perks, and
travel pnvl1eges)

C Obtam mformatIOn about efforts and results

1 Improve audltmg and management mformatIOn systems

a Gather eVldence about posslble corruptIOn (usmg red
flags, statlstIcal analysls, random samples of work,
mspectIons)

b Carry out "vulnerablhty assessments"

2 Strengthen mformatIon agents

a Beefup Speclahzed staff (audltors, computer speclahsts,
mvestlgators, superVlsors, mtemal secunty)

b Create a chmate m whlch agents (e g , wmstle-blowers)
Wlll report lmproper actIvltIes

c Create new umts (ombudsmen special mvestIgatory
commlttees, anti-corruptIOn agencles, mqUlry
COmmlSSIOns)

3 Collect mformatIOn from thlrd parties (medla, banks)

4 Collect mformatIon from chents and the pubhc (mcludmg
professIOnal assoclatIOns)

5 Change the burden of proof, so that the potentially corrupt
(e g, pubhc servants wlth great wealth) have to
demonstrate therr mnocence
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1 Improve audItmg and management mformatIOn systems 

a Gather eVIdence about possIble corruptlon (usmg red 
flags, statIstIcal analysIs, random samples of work, 
mspectlons) 

b Carry out "vulnerabIhty assessments" 

2 Strengthen mformatlon agents 

a Beefup SpecIahzed staff (audItors, computer speciahsts, 
mvestigators, supervIsors, mtemal secunty) 

b Create a chmate m WhIch agents (e g , wmstle-blowers) 
WIll report Improper actIvitles 

c Create new umts (ombudsmen special mvestlgatory 
commIttees, anti-corruption agencIes, mqUlry 
COmmlSSIOns) 

3 Collect mformatIOn from thIrd parties (medIa, banks) 

4 Collect mformatlon from chents and the pubhc (mcludmg 
professIOnal assocIatIOns) 

5 Change the burden of proof, so that the potentially corrupt 
(e g, pubhc servants wIth great wealth) have to 
demonstrate therr mnocence 
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D Restructure the pnncipal-agent-clIent relatIOnshIp to leaven
monopoly power, clfcumscnbe dIscretIOn, and enhance
accountabilIty

1 Induce competItIon m the provIsIOn of the good or servIce
(through pnvatIzatIOn, publIc-pnvate competItIon,
competItIon among publIc agents)

2 Llmtt agents' dIscretIOn

a Define obJectIves, rules, and procedures more clearly
and publIcize them

b Have agents work m teams and subject them to
hIerarchIcal reVIew

c DIVIde large declSlons mto separable tasks

d Clanfy and clrcumscnbe agents' mfluence over key
deCISIOns (change deCISIon rules, change deCISIon
makers, alter mcentIves)

3 Rotate agents functIOnally and geographIcally

4 Change the organIzatIOn's mIssIOn, product, or technology
to render them less susceptIble to corruptIOn

5 Orgamze clIent groups to render them less susceptIble to
some forms of corruptIon, to promote mformatIOn flows,
and to create an antI-corruptIOn lobby

E Raise the "moral costs" of corruptIon

1 Use tratmng, educatIOnal programs, and personal example

2 Promulgate a code of etmcs (for CIVIl servIce, professIOn,
agency)

3 Change the corporate culture
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Collectmg Information on Dlegal Payments5

An example of research methods used m obtammg mformatIon
about corruptIon IS USAID's work Wlth the dnvers' umon m NIger,
to collect mformatlOn on "TIhClt Ennchment ActIvItIes" (IEAs) m
the trade of agro-pastoral products m West Afnca In the case study
presented m chapter 3, It was shown how mformal road barners and
bnbery ralse the costs of reglOnal trade 6 How have the USAID
researchers gone about gathenng the relevant mformatIon?

(a) Informatwn CollectIOn Method USAID works m
collaboratIon wIth exporters, transporters and dnvers' umons m
major agnculture and hvestock productlOn areas of NIger to
momtor 111egal payments Researchers ask the dnvers to specIfy the
amount of money they gIve at each checkpomt to government
agents dunng theu latest Journey These amounts are those prod
wIthout a rece1pt The dnvers also state to what type of agent the
money 1S given (customs, gendarmene, pohce, or other m1htary or
para-ffilhtary forces) Thts method has been Improved smce 1992 to
add new mformatlOn, such as tIme wasted, wmch IS an Important
Issue when the transported product IS a penshable one, such as
omons

Loss of penshable produce IS a dIrect functlOn of the wasted
tIme or "addItIonal travel hme" due to 1llegal payment delays Th1S
vanes by season, w1th early season omons bemg more robust than
those transported m the fall after they have been m storage Hence,
the total cost of these IEAs on roads IS compnsed of

1 cash costs
2 wasted hme (dnver and vemcle)
3 loss of produce (quahty and quanhty 1f totally spOlled)

5 Sldl Mohamed Iddal and Glenn Rogers, edIted text

6 See sechon 3 2
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In 1994, cash costs represented roughly one thud of the total of
these three costs for omons transported from NIger to AbIdjan and
Accra

(b) Future Plans for InformatlOn CollectlOn The USAID
researchers are mterested m amounts gIven to agents both m the
trade of agro-pastoral products on the major export routes wIthm
NIger and also m other export market countnes m West Mnca In
several countnes, pnvate sector actors are mterested m settmg up
Illegal payments momtonng systems The West Afncan Enterpnse
Network IS now pursumg thIS m Mall, Senegal, and Cote d'IvOlre

USAID/NIger drafted a table for data collectIon to be dIscussed
wIth the transporters' umon m NIger Once It IS final, It WIll be
dIssemmated to dnvers by theIr umon The plan IS to have them fIll
It m dunng therr tnps and send It back to the umon The umon WIll
send It to USAID for data entry and computer analySIS m
collaboratIOn WIth Afncan regIonal mstItutIOns

A model of the proposed data collectIon table entItled
"Momtonng Table of Harassment on Export Routes " IS shown
below

1 Country Name
2 Route (begmmng and end pomt)
3 Month and Year of the Tnp
4 Transported Product (omons, lIvestock, Imported products,

etc )
5 QuantIty (Metnc Tons)
6 Length (Km) of the route
7 LocatIOn of the Roadblock (TownlVIllage and sous-

prefecture)
8 Cash or m-kmd amount gIven and to whom gIVen
9 Number of mmutes spent at each checkpomt
10 Total tIme (days) for the tnp
11 Total amount of cash spent en route
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(c) End Users The collected mformatIon wIll be computenzed
for analysIs, and graphs and other momtonng tools can be produced
for use by donors, transporters and dnvers' umons, Nigenen and
West Afncan pohcymakers, and regIOnal organIzatIons such as
ECOWAS and UTRAO TIns mformatIOn can have a real and
posItIve Impact on the macro-economIC envIronment for the pnvate
sector and promote regIonal mtegrahon, as the case study m chapter
3 demonstrates Currently, USAID IS workmg WIth the CILSS
group of technIcal mshtutIons (AGRHYMET and INSAH) to do the
analysIs The WAEN (West Afncan Enterpnse Network) of
busmessmen IS pursumg optIons for momtonng Illegal payments
more broadly and usmg thIS m then dIalogue WIth natIOnal
governments and regIOnal mter-governmental organIzatIons
WAEN has already had one meetmg to create a platform of
proposals to present to the ECOWAS heads of state meehng m July
1996 Currently, dIscussIOns are ongomg about how to most
effectIvely dissemmate thIS mformatIOn whIle protectmg the
orgamzatIOns that provIde the data

(d) Expected Impact on lEAs The Impact on the reductIOn of
corruption could be very nnportant, especIally smce the momtonng
and reportmg IS mcreasmgly broad-based Indeed, If government
agents are aware of these momtonng and mformatIOn dissemmatIOn
efforts It Will place pressure on them and make It more dIffIcult for
them to ask for bnbes These efforts to reduce corruptIOn m the
trade of agro-pastoral products also have an Impact on what
happens m other parts of the publIc sector
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Sample Case Studies by Dakar Workshop
Participants

PartIcIpants at the Dakar workshop sponsored by USAID and
IRIS developed a senes of sample case studIes from thelf own
countnes As IllustratIOns of thIs method at work, a samphng of
these cases IS presented below The names of the countnes and
partIcIpants mvolved are not provIded for reasons of
confidentIahty The cases as developed by these partIcIpants and
as presented below are not meant to be complete but rather
suggestIve of how problems can be IdentIfied and analyzed WIth
goal of formulatmg workable solutIOns

Case Study A Allocatzon ofSpace m Urban Marketplaces

Context The general context IS that of a large Afncan CIty
where the admInIstratIOn suffers from corruptIon scandals m the
run-up to local electIOns RapId rural-urban mIgratIOn IS takmg
place m a settmg of endemIc unemployment Informal sector
busmesses are growmg m number at a rapId rate, absorbmg some of
those wIthout formal employment

Dzagnosls In thIs case, as m the one that follows, workshop
partICIpants IdentIfied and dIagnosed the problems as a group In
practIce, of course, thIs step requIres a great deal of mformatIOn and
the cultIvatIOn of mformatIon sources among employees, chent
populatIOns, and outsIde observers

(1) Problem -- In tills SItuatIon, the pubhc marketplaces
assume great Importance as the SIte of small and mIcroenterpnse
actIVIty However, systems for attnbutmg market stalls -- for
example at urban food markets -- have become corrupt Small
entrepreneurs pay several layers of fees that go mto the coffers of
the commune, but the rules apphcable to zonmg, occupatIon, and
transfer of market space are not followed The placement of market
stalls, m realIty, IS not done on a transparent baSIS Spaces are often
attnbuted several tImes to dIfferent entrepreneurs, and typIcally III
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return for bnbes Indeed, a bnd ofpubhc-pnvate secondary market
for slots has cropped up, wIth offiCials sometimes engagmg m
speculation

(n) Consequences -- The results of thls problem mclude,
first, msecunty of tenure m the marketplace AttnbutIOn of market
space has become anarchic and confhct-ndden, mcreasmg the
uncertamty and costs faced by small entrepreneurs In addition to
busmess losses, the local admlmstratIOn loses revenue due to
evaSIOn of fees and arrearages OpportumtIes to obtam Ilhcit
advantages over competitors result m unfair competitIOn between
merchants, With consequent dJ.stortIOn of urban consumer and labor
markets Fmally, corrupt mcentlVes encourage payoff
arrangements, whlch damage the credibIhty of the local authonties

Strategy and Implementatwn Fust, an assessment of the
SituatIOn is called for by the Office of the Inspector General The
SItuatIOn on the ground at the marketplace should be revIewed,
along wIth the apphcable rules and procedures, and some
assessment made of the level of illegal attnbutIons Standards for
employee practIce at the bureau of the mazne responsIble for market
zomng should also be exammed, and the workers' performance
evaluated What actions should be taken? ThiS would, of course,
depend on the results of the assessment, but the optIOns are hkely
to mclude

1 Cleanmg up the bureau by developmg a new
manual of procedures, miling management and
personnel standards more stnngent, flnng
employees found to have engaged m irregulantIes,
and recovenng arrearage~

2 Undertakmg a transparent redIstnbutIOn of market
stalls based on objective and pubhshed cntena
The local populatIOn, mcludmg mterested
merchants and resIdents of the surroundmg area,
should be mvolved m the process, perhaps through
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town meetmgs or heanngs The new attnbuttOn
process would then be applIed and regulanzed

3 Creatmg or strengthenmg control systems ThIS
would mclude mternal audltmg systems and
sanctlons In cases where abuses or IllegalItIes are
suspected, aggneved partIes should have the nght
to appear before an adffilmstratlve tnbunal to make
complamts and to defend themselves

4 AdJustmg fees to restore lost mumclpal revenue
and to allow for Improved publIc salanes,
performance mcentIves, and the lIke

Case Study B Award ofFlshenes Llcenses

Context The economy of tills coastal Afncan state depends
heavIly on natural resources, mcludmg ItS fishenes IndIgenous
fIshermen, largely usmg tradItIonal methods, are mcreasmgly
challengmg -- and challenged by -- mechamzed flshmg fleets from
abroad, some of them exerclsmg mfluence m tills country's natIOnal
government

Dlagnosls As above, actual dIagnosIs reqUIres careful study
and multIple mformatIOn sources

(1) Problem -- CorruptIon has become a sIgmficant problem
m the grantmg of fishenes conceSSIOns at the Flshenes Mmlstry
Its mamfestatlons mclude Illegal grant of lIcenses m return for
bnbes or favors, IllICIt use of lIcensed fishmg boats by unlIcensed
persons or entItIes, purchase and resale of lIcenses by government
offIcIals, and the formatIOn of fishmg compames wIth the
partIcIpatIOn of publtc offICIals

(n) Causes -- Three mlntstnes have responslblhty m thIS
area FIshenes, Fmance, and Navy/Coast Guard The roles of these
mlmstenes are not clearly defmed, and they do not work m
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coordmatIOn Pubhc servants responsIble for flshenes hcensmg are
paid very badly Failure to prosecute or dlsclphne corruptlOn m thIS
area m the past, along WIth a pervaSIve attItude towards corruption
of "hve and let hve," dIscourages accountablhty Fmally, these
thmgs, combmed wIth the monopoly power of a select group of
pubhc servants over the Issuance of hcenses, have encouraged
corruption

(111) Consequences -- These mclude Ilhclt ennchment of
bureaucrats and the loss of revenue to the state Unfair competition
leads to economIC dlstortlOns and mefflclencles Of greater
Importance m the longer term IS the resultmg lack of control over
explOitatlOn of coastal resources, which opens the door to theIr
arbItrary and unsustamable use, and eventual exhaustlOn Fmally,
the system encourages l1hclt colluslOn and corruptlOn, WhICh
damages the legitimacy of the state

Strategy and lmplementatwn The strategy for reform mvolves
toughenmg controls and sanctions, Improvmg pubhc servant
mcentlves, and forgmg cooperatIOn WIth a host of outSIde sources
of mformatIOn and overSIght Here agam, deslgnmg and
Implementmg a strategy would normally mvolve broad-based
research and dlscusslOn The pOSSIble measures to be adopted
mclude

1 Remforcmg adrntmstratIve and legal overSIght
mechanIsms -- mcludmg strengthemng the role of
the Cour des Comptes

2 More severe sanctlOns agamst offender~ on eIther
SIde

3 Improvmg pay packages of employees who are
perforrntng well

4 Pubhc mformatIon campaigns concermng
procedures and controls

5 Greater cooperatlOn among mlmstnes and legal
authontIes such as the cnrntnal courts,
adrntmstratIve tnbunals, and the procuracy
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explOltatIOn of coastal resources, which opens the door to theIr 
arbItrary and unsustamable use, and eventual exhaustIOn Fmally, 
the system encourages tlhcIt collUSIOn and corruptIOn, WhICh 
damages the legItimacy of the state 

Strategy and lmplementatwn The strategy for reform mvolves 
toughenmg controls and sanctIOns, lmprovmg pubhc servant 
mcentlves, and forgmg cooperatIOn WIth a host of outSIde sources 
of mformatIOn and overSIght Here agam, deslgnmg and 
lmplementmg a strategy would normally mvolve broad-based 
research and dISCUSSIOn The pOSSIble measures to be adopted 
mclude 

1 Remforcmg adffilmstratIve and legal overSIght 
mechantsms -- mcludmg strengthemng the role of 
the Cour des Comptes 

2 More severe sanctIOns agamst offender~ on eIther 
SIde 

3 Improvmg pay packages of employees who are 
perfofffilng well 

4 Pubhc mformatIon campatgns concermng 
procedures and controls 

5 Greater cooperatIOn among mlmstnes and legal 
authontIes such as the cnffilnal courts, 
adffilmstratIve tnbunals, and the procuracy 
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6 Increased mternatlOnal legal cooperatlOn between
domestIc authontIes, foreIgn governments, and
mternatlOnal agencIes
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Questionnaire Responses from Participants m
Semmar on Good Governance and the Economy m
Francophone Africa, Dakar, Senegal, March 5-7,

1996

Question 1 Do you agree that Issues of governance and
corruption are a high priority for African countries? For
your country? What Issues In particular?

Yes 16
No 2
No answer 1

The partICIpants who answered Yes mentIoned one of more of the
followmg problems CorruptIOn and fraud m

Management ofpubhc companIes 12, pubhc markets 2,
fiscal admInIstratIOn 3, customs 1, Justtce 1, overall 2

The parttcipants who answered No placed economIC development
as a hIgher pnonty, the fight agamst corruptIOn beIng anCIllary

Summary PartICIpants overwhelmIngly agreed that corruptIOn
was a major problem m theIr respecttve countnes, parttcularly In
the pubhc sector Some hsted specIfIc departments such as
Internal Revenue, Customs or Justtce Only two dIsagreed,
plaCIng econOmIC development as a hlgher pnonty One however
acknowledged that the fIght agamst corruptton proVIded for a
better development
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QuestIon 2 Do you face these Issues m your work? How? Is
change possible, and do you plan to do anythmg about them?

Yes 14
No 5
No answer 0

The partIcIpants who answered Yes mentioned
controllBlssIOns 2, tnbunals 2, Importation of parts 2,

Most people who said No dId not provIde JustIfIcatIOn

Most partIcIpants agreed that they were or had been confronted
WIth the problem They mentIOned bnbes bemg offered to exert
lesser controls, to mfluence a JudICIal deCISIOn, to speed up the
procurement of foreIgn or domestic parts One person who said
No stated that Members of Parltament do not have access to
Important cash resources Several partICIpants suggested
solutions whIch mcluded creating an ethICS code, organlzmg,
Imposmg sanctIOns, collectmg mformatIon, creatmg youth
groups, glvmg better pay, publtshmg the results of controls and
mcreasmg exchange between servIces and NGOs

QuestIon 3 WInch workshop seSSIOns were most useful to you
and why?

All 5
Case studIes 6
Other 8

methodology 2, cntena for assessmg level of corruptIOn 1,
PhIltppme case 1, mternahzatton of the problem 1, Issues
pertaInmg to CIvIl SOCIety 1, tOpIC 3 and 4 1
fight agamst corruptIOn 1
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All the participants stated that they had been mterested m the
semmar and that It was as a whole or m part relevant to their own
case There seems to be a diVISion between people who found all
the seSSIOns worthwhile and those who gave a higher mark to
case studies On the whole, people stated that they lIked the
balance between theory and methodology and case studies
Several participants mdlcated that they were very mterested m
dlscovenng how the problem affected other countnes located
outside Afnca and how these dealt With the problem

QuestIon 4 WhIch workshop sessions were least useful to you
and why?

All were good 4
No answer or "Please refer to #3" 14
Answers other than above 3

Most people chose to answer questions 3 and 4 together Those
who proVided detaIled answers to question #4 mentioned the
followmg tOpiCS as less relevant to then concerns theoretical
exposes 2, environmental protection 1

QuestIon 5 Was the overall level of diSCUSSion satIsfactory,
too advanced, or too sunphstIc for you?

Satisfactory 19

Everyone agreed that the level was satisfactory Two persons
however mdlcated that the approach was sometimes too
"academIC" and that a more concrete one would be appreCiated
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QuestIon 6 Would you recommend any changes m the format
of any future workshops? For mstance, number of seSSIOns,
types of handouts, mvolvement of participants, etc

No change 2
No answer 2

The people who provided specific answers hsted the followmg
gnevances

greater mvolvement of participants 6
advance notice of tOpiCS 3
more time for other activIties (VISitS ) 2
not enough time to go In depth 2
more examples In speakers' countnes of ongIn I
more concise handouts (e g summanes of presentatIOns) 1

Some people mentIOned two or more of the above The trend
seems to be towards askmg for opportumtIes for greater
mvolvement A few participants would have lIked to delve more
deeply Into the tOpiC, to have advance notice of the Issues raised
and to be provided With more concise hand-outs Two suggested
orgamzIng such a semmar In their respectIve countnes

Question 7 How do you mtend to use what you have learned
durmg the workshop, or any additIOnal mformatIon you
receive from US, when you return to your regular work?
Please give specific examples

Each participant seems to have stressed a particular aspect
However some comments came more than once The trend IS
towards shanng InfOrmatIOn through
- glvmg reports to vanous parties such as the general pubhc 2,

Joumahsts, 1, the NGOs 1, group members 1, control staff 1,
one's supervisor or government 2,

- setting up round tables,
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- formmg an orgamzatIon to make people more aware of the
Issue,

- helpmg desIgn a regIOnal antI-corruptIOn program for USAID

Others mentIOned more dIrect modes of mterventIon such as
strengthemng an mformatIOn gathenng servIce, modIfymg
control InlSSIOnS, stnvmg for more transparency, mcreasmg
competItIOn and applymg sanctIons

QuestIons 8a and 8b Were there partIcular Issues dunng the
workshop on whIch you would bke more mformatIon? Other
Issues not covered m the workshop?

PartIcIpants have tended not to dIfferentIate between the two sub
questIons Agam, It IS dIffICult to provIde a breakdown of
answers as each person seems to have mentIOned dIfferent tOpICS

Here IS a lIst of the Issues raIsed

- broad tOpICS

economIC growth and the econOInlC Impact of corruptIon,
the role of democracy,
preventIOn servIces agamst corruptIOn,
concrete means to fIght corruptIOn,
money laundenng,
mternatIOnal cooperatIon,
legIslatIve controls,
role played by the press, the CIvIl SOCIety and mternatIOnal

partners,
the Impact of cultural mfluences on corruptIOn,
more transparency
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- specIfic tOpICS

corrupTIon and external trade,
successful ventures agaInst corruptIOn,
the ombudsman
corrupTIon m Northern countnes,
corruptIOn In mUlTInatIOnal corporatIOns Involved m Afnca,
protecTIon of control offIcers Internally and mternatIOnally

One person suggested creatIng an mformatIOn bulletm on known
cases and another wondered If corruptIOn IS Just part of human
nature or a result of InstItutIonal factors

QuestIon 9 If there are Issues on WhIch you would hke more
mformatIon, what form should thIs take -- examples and case
studies, research and analysIs, laws and procedures from
other countnes, mternatIOnal standards and orgamzatIons?

Research and analysIs 7
InternatIonal standards and orgamzatIOns 5
Case studIes 4
Laws and procedures In other countnes 4
Documents, brochures 3
Mall 1
Reference books 1
No answer 1

Most partIcIpants stressed research and analysIs Several vOIced a
strong mterest In the Impact of corruptIOn m non-Afncan
countnes and the means Implemented to fIght It there
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Question 10 Are there other people who you tlunk would be
mterested m recelvmg this mformatIon?

No answer 2

Most partIcipants mentIoned several other parties who would be
mterested m receivmg mformatlOn

SuggestlOns mclude

Human nghts orgamzatlOns, students, managenal
associations, umons, Joumahsts, law-makers, customs
officers, regional USAID offices

Question 11 Are there other thmgs that we could do to assist
you m this area -- trammg, techmcal assistance, Jomt
research, public mformatIon, consensus-buddmg?

Trammg 8
Pubhc mformatlOn 4
Jomt research 5
Techmcal assistance 7
Help with dissemmatmg mformatlOn 1
No answer 3

Most people favored trammg and techmcal assistance Jomt
research and mformatIon dissemmatIon ranked a close second

Comments
Several participants stressed the need for a sound follow-up

so as to ensure that the efforts made to orgamze thIs semmar Will
not be to no avail One person mentlOned the creatIon of an
mformatIon bulletm which would enable participants to remam
m contact, another asked for help m creatmg an mterafncan
lobby agamst corruptlOn
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Dakar Workshop Program

GOOD GOVERNANCE AND THE ECONOMY IN
FRANCOPHONE AFRICA

A Workshop Sponsored by USAID/Senegal In ASSOCIatIOn
WIth the IRIS Center, Umverslty of Maryland

DAKAR, SENEGAL, MARCH 5-7,1996

ThIS workshop focuses on the relatIOnshIps between good
governance and econonnc performance The goal IS practIcal to
develop analytIcal tools and strategIes for the task of bUlld10g
effectIve governance mechamsms 10 the partICIpants' home country
envIronments Problems of governance -- 10cludmg lack of
transparency, 10adequate 1OformatIon or uncertamty surround1Og
regulatIOn, and the corruptIon that can result -- place obstacles 10
the path of econonnc progress m Afncan countnes A regIonal
forum for explonng new strategIes m thIs area wIll help partIcIpants
forge common approaches to these Issues and lInk them to ongomg
West Afncan and Francophone mltIatIVes on trade and 10vestment
Case studtes and examples from Afnca -- and beyond Afnca -- wIll
be analyzed In order to faCIlItate follow-on actIOn, IRIS WIll
pubhsh a volume conta1Omg analytIcal and practIcal tools for the
ImplementatIOn of reform strategIes

Day 1
730 - 8 15 RegIstratIOn

**Openmg Ceremony**

8 15 - 8 30 Welcome by Mark Johnson, US
Ambassador to Senegal
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830 - 8 45

900 - 9 15

Opemng Address by Papa Ousmane
Sakho, Mmlster of Fmance of Senegal

Preview and Conceptual Framework for
the Workshop

Patnck Meagher, IRIS

Overview of workshop themes the
governance dImenSIOn of a market
economy, the econOIDlC stakes for the
region, mcentIve structures, the shape and
role of the publtc sector, external
mechanIsms of accountabIltty

**TOpIC 1 The "ProblematIque":l"*

The dISCUSSIOn of governance, corruption, and reform strategies m
the workshop begIns with the follOWIng scenano You are takmg
over a large government orgamzatton that has Virtually collapsed
Spendmg IS far m excess of the budget Pay scales have collapsed,
so employees are shlrkmg theIr work and mvolvmg themselves In
Widespread corruptIon BaSIC services aren't beIng proVided What
do you do with your "Sick InstItutIOn"?

9 15 - 945

945 - 1030

10 30 - 11 15

PresentatIon ofLive Case Mumcipalttyof
La Paz, BoltvIa

Robert Khtgaard, Professor of EconoIDlcs,
Umverslty of Natal

Small group analySIS and diSCUSSIOn of the
case study

Plenary diSCUSSIOn of small group
findmgs and case study results
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11 15 - 11 30

11 30 - 1230

1230 - 2 00

Break

"SlCk mstltutIOns" and Francophone
Afnca

Robert Klttgaard

PresentatIOn followed by facIlttated
dIScussIon, relatmg the La Paz case study
to mstItutIOnal pathologIes, governance
and corruptIon problems, eCOnOlTIlC and
cultural Issues, and successful reforms m
the regIon

Lunch

**Toplc 2 The Broader Stakes**

Tools are presented m tills part of the workshop for analyzmg
problems of governance and for understandmg theIr economIC
Importance and therr broader mfluence Methods of corruptIOn and
theIr relatIOnshIp to both patterns of economIC behaVIOr and
tradItIons of governance WIll be explored, as WIll ways of
Identlfymg stakeholders m the status quo and m reform

200 - 2 30 PresentatIon EconomIc PerspectIve on
CorruptIOn and Its Costs

Susan Rose-Ackerman, Professor of Law
and PolItIcal SCIence, Yale Umverslty and
VlSltmg Researcher, the World Bank

AnalysIs of eCOnOlTIlC costs, mcentIves,
dIstortIons, and trade-offs related to
corruptIon

A-25

11 15 - 11 30 

11 30 - 1230 

1230 - 2 00 

Break 

"SlCk mstitutIOns" and Francophone 
Afnca 

Robert Klttgaard 

PresentatIOn followed by facIlttated 
dIScussIon, relatmg the La Paz case study 
to mstItutIOnal pathologIes, governance 
and corruptIon problems, eCOnOlTI1C and 
cultural Issues, and successful reforms m 
the regIon 

Lunch 

**TopIC 2 The Broader Stakes** 

Tools are presented m tills part of the workshop for analyzmg 
problems of governance and for understandmg theIr economIC 
Importance and therr broader mfluence Methods of corruptIon and 
theIr relatIOnshIp to both patterns of economIC behaVIOr and 
tradItIons of governance WIll be explored, as WIll ways of 
IdentIfymg stakeholders m the status quo and m reform 

200 - 2 30 PresentatIOn EconomIc PerspectIve on 
CorruptIOn and Its Costs 

Susan Rose-Ackerman, Professor of Law 
and PolIttcal SCIence, Yale Umverslty and 
VIsltmg Researcher, the World Bank 

AnalysIs of eCOnOlTI1C costs, mcentIves, 
dIstortIOns, and trade-offs related to 
corruptIon 

A-25 



230 - 3 15 PartIcIpant Group Response and
DIScussIon Econotnlc and Other Costs of
CorruptIOn

3 15 - 3 30

DIscussants

Moderator

Break

Woury Dtallo, DIrector
of Debt and Investment,
MInIstry of FInance of
Senegal
SIdl Mohamed Iddal,
USAIDINIger

ThIerry van Bastelaer,
IRIS

330 - 5 00 Panel Governance, Trade, and the
Economy In Francophone Afnca -
Problems, Progress, RemaImng Obstacles

a PresentatIOn ReductIOn of Illegal
Payments In NIger

Glenn Rogers, USAIDIREDSO for West
and Central Mnca

SIdI Mohamed Iddal

PresentatIon of tnlm-case on Illegal
roadblocks and payments by truckers In
NIger, theIr effect on trade, and reform
efforts

b PresentatIOn CorruptIOn and
InternatIonal Trade

Henn-Plerre Debord, ServIce Central de
PreventIOn de la CorruptIOn, France
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ThIerry van Bastelaer, 
IRIS 
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PresentatIOn of typology and analysIs of
methods used m trade-related corruption,
and approaches taken by the Government
of France m combattmg It

c PartICIpant Group Response and
DIscussIOn Governance PnontIes and
Prospects m the RegIOn

DIscussants

Moderator

Susan Rose-Ackerman
Rene Lemarchand,
USAID/REDSO for West
andCentral Afnca

Patnck Meagher

Day 2

830 - 8 45

Dtscusslon relatIng the Issues raIsed m the
presentatIOns to governance pnontles m
Francophone Mnca ThIS dIScussIon WIll
touch on the econOIDlC and other effects of
corruptIOn, the mfluence of cultures and
pohtlcal systems, and the relative pnonty
of key governance problems

PreVIew of Day's Themes Modes of
Accountablhty and StrategIes for
Achtevmg Them

ThIerry van Bastelaer

Overvtew, touchmg on pubhc sector
governance and anti-corruption strategy
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**TOpIC 3 The Idea of a NatIonal Strategy Agamst
Corrupnon**

In any CIty, country, or SocIety, takIng actIon to combat corruptIOn
and buIld effectIve governance structures reqUIres a strategy What
are possIble strategIes? What are some of the mstItutIonal
responses that have worked? Can the key mgredlents of success be
IdentIfIed m a useful way for AfrIcan reform efforts?

845 - 9 15

9 15 - 10 00

10 00 - 10 45

10 45 - 11 00

1100 - 1230

PresentatIon ofLIve Case AntICorruptIOn
Strategy and the ICAC m Hong Kong

Robert Khtgaard

AnalySIS and dIscussIOn of case study by
small groups

Plenary dIscussIOn of small group
fmdmgs and actual case results

Break

Panel SpecIal OversIght BodIes and
AntIcorruptIon StrategIes

PresentatIOns and dISCUSSIOn of the
genesIs of oversIght bodIes m France and
Senegal, mcludmg the mam problems and
StrategIC concerns addressed, and relatmg
back to the themes of the Hong Kong case
study

a PresentatIOn Good Governance and
Expenence WIth the InstItutIOn of
Ombudsman m Senegal
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Madou SaIl, Secretary General, Office of
the MedIateur de la Repubhque

b PresentatIOn AntIcorruptIOn Strategy
and the Estabhshment of the ServIce de
PreventIOn de la CorruptIOn m France

Henn-Plerre Debord

c PartICIpant Group Response and
DIscussIOn

1230 - 2 00

DIscussants

Moderator

Lunch

Rodger Chongwe,
ZambIan Advocate and
Transparency
InternatIonal Board
Member
Moussa Okanla,
USAIDIREDSO for West
and Central Mnca

ThIerry van Bastelaer

**Toplc 4 Pubbc Sector Reforms and Governance**

Appropnate mcentlves and systems of control from wIthm the
admmistratton are cntlcally Important to good governance Some
Afncan countnes have begun to revamp theIr admInIstratIve
controls, for example creatmg or strengthenmg audIt functIOns, and
leglslatmg government codes of conduct SystemIC reforms that
can help strengthen governance mclude deregulatIOn,
decentrahzanon, and regIOnal (supranatIOnal) standard-settmg
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200 - 3 45 Panel DownsIzmg, DecentrahzatIOn, and
PnvatIzatIOn Impact on Governance

a PresentatIOn Leaner Government and
CorruptIOn

Susan Rose-Ackerman

AnalysIs of the Impacts on corruptIon of
reduc10g the SIze of government Some
benefits WIll be shown, but the eVIdence IS
illlxed

b PresentatIOn The Fhp SIde of
Governance -- SOCIal Exchange and
CorruptIOn

Rene Lemarchand

VIew of corruptIon 10 Afnca as a problem
of governance What are ItS roots and
Impacts? What IS ItS relatIOnsmp to the
level ofcentrahzatIOn vs Subsidianty, and
the tasks government takes on?

c PresentatIOn RegIOnal Examples of
Adm10IstratIve Reform AffectIng
Governance

Magatte Wade, PreSIdent of AGETIP

A case of pnvatIzatIOn 10 the regIOn and
ItS Impact on governance

d PartICIpant Group Response and
DIscussIOn

A-3D
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DIscussants

Moderator

Glenn Rogers
Thandlka, CODESRIA

Patnck Meagher

345 - 4 00

400 - 5 00

DISCUSSIOn of the relanonshlp between the
tasks taken on by the pubhc sector the
mcentlve structures created, and problems
of corruptIOn The dIScussIon wIll relate
back to the case study of natIOnal reform
strategIes, and hlghhght the elements
needed for success

Break

Mlm-Case Admmlstratlve Reform m a
Tax Bureau -- the Phlhppmes

Robert Kbtgaard

PresentatIOn of hve case, analySIS m
plenary, presentatIOn of actual case
results, and dISCUSSIOn The case and
dISCUSSIon provIde an example of pubhc
sector reform, and demonstrate potentIal
strategies ofunprovmg governance wlthm
specIfied agenCIes m a context of endennc
pohtlcal corruptlon
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Day 3

830 - 8 45 Preview of Day's Themes Modes of
External Accountablhty

David Fagelson, IRIS

An overview of the Idea of external
accountablhty m the pubhc and pnvate
sector and mechamsms for achlevmg It,
such as an mdependent Judiciary,
legislative oversight, and clvll society -
mcludmg the press and pnvate sector

**Toplc 5 External Mechamsms of AccountabIllty**

A cnhcal dimensIOn of governance IS mdependent oversight This
mcludes legislative oversight of the executive's use of pubhc
resources, as well as oversight by free-standmg authontIes such as
supervIsory commissions and ombudsmen, and momtonng by
CItizen groups The constitutIOnal dimensIOn of this concerns the
separation oflegtslatIve from executive power, the mdependence of
the JudiCiary, and CItizen nghts to mformatlOn, to petition and
Impose accountablhty on ItS governmental representatives, and to
free associatIOn and expressIOn Fmally, supranational bodies can
help Impose accountablhty

845 - 10 00 Panel Separation of Powers, The Rule of
Law, and Governance

a PresentatIOn Independent and
Accountable JudiCial InstitutIOns

Ousmane Camara, Medlateur de la
Repubhque and former President of the
Supreme Court of Senegal
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AnalysIs of the role of mdependent
JudICIal mstItutIOns m good governance,
executIve accountablhty, and the
preventIOn ofcorruptIOn Examples of the
problems facmg Mncan Judlclanes and
the emergence of mdependent JudIcIal
organs m Mnca wIll be conSIdered, and
the condItIOns for JudIcIal mdependence
hlghhghted

b PresentatIOn LegIslatIve OverSIght

Rodger Chongwe

AnalysIs of the role mdependent
legIslatIve powers and overSIght m good
governance Examples WIll be presented
of the problems facmg Mncan
legIslatures and the emergence of
legIslatIve overSIght practIce m Mnca

c PresentatIon The Role of CIvIl SocIety
m Flghtmg CorruptIOn

Abdourahmane
MagIstrate and
NIger

Gayakoye, Cnmmal
Member, GERDDES,

AnalySIS of the role of NGOs, pnvate
aSSOCIatIOns, and the press m promotmg
accountable and transparent government
SpeCIal focus IS on the relatIOnshIp
between cIvIl socIety, the JUdICIary, and
government m promotmg accountablhty
m NIger dunng ItS tranSItIon to
democracy, and the effects of the coup m
early 1996
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d DISCUSSIon

Moderator DaVId Fagelson

**Parbclpant Case StudIes ImprovIng Governance In
Francophone Afnca**

Workmg m small groups by country, WIth the IRIS team and AID
OffiCIalS as faCIlItators, the partICIpants develop case studIes out of
actual SItuatIOns m theIr home countnes ThIS IS meant as an
exerCIse m the applIcatIOn of the concepts and analytIcal tools
mtroduced throughout the workshop, and as the begmmng of the
formulanon of follow-on steps by the partICIpants The small group
case studIes are prepared and presented to the plenary for
dIscussIOn, WhICh allows for analySIS, debate, and shanng of
expenences across country groups

10 00 - 10 15

10 15 - 11 00

11 15 - 1230

1230 - 2 00

PresentatIOn IntroductIOn to the case
study exerCIse

Robert KlItgaard

Small Group Work by Country SelectIOn
of a real SItuatIOn for the case study

Small Group Work by Country
PreparatIon of the context and
consequences of the SItuatIOn chosen,
analysIs and dIScussIon of solutIons

Workmg lunch WIth country groups
pamng off to compare the SItuatIOns and
remedIes developed by each country
group
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200 - 2 05

205 - 3 00

300 - 430

430 - 5 15

PresentatlOn InternatlOnal Support for
Strengthemng Governance -- the USAID
Democracy and Governance Program

JIll Rhodes, Democracy Center, USAID

Small Group Work by Country
RefInement and final preparatlOn of case
study, preparatlOn of texts on
transparencIes

Plenary PresentatlOn of case studIes by
country groups, and plenary dIscussIon

Moderator Robert Khtgaard

Plenary SyntheSIS of the case study
results, strategIes and solutlOns chosen,
and dIscussIOn

Moderator Robert Khtgaard

**Closmg Ceremony**

5 15 - 530

630 - 8 00

Concludmg remarks by Mamadou Lamme
Loum, DIrector of Budget, MInIstry of
FInance of Senegal and Anne WIlhams
Word of thanks by Patnck Meagher

Workshop Closure cocktail receptIOn and
presentatlon ofcertIficates to partICIpants
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BIblIography

Papers presented at the RegIOnal Workshop on CorruptIOn
and EconomIc Development, In Dakar, Senegal, March 5-7,
1996

Rodger M A Chongwe, "LegIslatIve OversIght An AnalysIs of the
Role of Independent LegIslatIve Powers and OversIght m
Accountable and Transparent Governments "

Roger M A Chongwe, "The Role of the Clvd SocIety, the Press,
and InternatIOnal Partners "

Henn-Plerre Debord, "CorruptIon et commerce exteneur"

Henn-Plerre Debord, "StrategIeS de lutte contre la corruptIOn
conSIderatIons generales et presentatIOn de l'expenence fran~alse "

Abdourahamane Gayakoye SabI, "Le role de la socIete clvde dans
la lutte contre la corruptIon "

Robert Khtgaard, "PohtIcal DeCISIOns m a Strategy Agamst
CorruptIOn "

Robert Khtgaard, "Preventmg CorruptIOn"

Robert Khtgaard, " SIck InStItutIOns' and Francophone Afnca "

Moussa Okanla, "Lutte antI-corruptIOn au Benm depUls la
Conference NatIonale de 1990 les textes et la pratIque"

Glenn Rogers and SIdI Mohammed Iddal, "ReductIOn of Illegal
Payments m West Afnca NIger's Expenence"

Susan Rose-Ackerman, "An EconomIC PerspectIve on CorruptIOn"
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Susan Rose-Ackennan, "Is Leaner Government Necessanly Cleaner
Government?" Paper prepared for World Bank PSM SymposIUm
1995

Magatte Wade, "Secteur pubhclsecteur pnve et nouvelle
gouvernance Le cas d'AGETIP au Senegal"

Other References

MAlam, "Some Econonnc Costs of CorruptIOn In LDCs" Journal
ofDevelopment Studzes, 1990

S Alatas, Corruptzon Its Nature Causes and Functzons
Aldershot, Avebury 1990

J AndVIg and K Moene "How CorruptIOn May Corrupt" Journal
ofEconomzc Behavzor and Organzzatzon, 13 (1990)

D Apter, Ghana zn Transztzon New York Atheneum, 1963

George B N AyIttey, Indzgenous Afrzcan Instztutzons Ardsley-on
Hudson, New York TransnatIOnal Pubhshers, Inc, 1991

P Bardhan, "The Econonncs of CorruptIOn m Less Developed
Countnes A ReVIew of Issues " MImeo 1995

MIchael Beenstock, "CorruptIon and Development" World
Development Vol 7, pp 15-24

Ehot Berg, coordmator, Rethznkzng Technzcal Cooperatzon
Reformsfor Capaczty Buzldzng zn Afrzca New York Untted NatIOns
Development Programme, 1993

S Bomer, A BrunettI, and B Weder, "PohtIcal CredIbIhty and
Econonnc Development," 1995
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