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INTRODUCTION 
In the past decades decentralization has become an important tool to bring governance closer to the 
population and make local governance more effective. Many countries embarked on ambitious 
decentralization reforms that saw the introduction of local elections, a devolution of administrative 
powers, and even financial decentralization. Yet, not every case has been a success story. While some 
countries were able to improve service delivery, governance, and accountability, others found their 
decentralized units to be lacking capacity, captured by local interest, and contributing to instability. 
Decentralization reforms and the specific systems that underpin them thus each deserve careful  
analysis to understand the political economy factors that ultimately lead to their failure or success. 

Rwanda has seen extensive decentralization reform in the past 20 years. Boundaries were redrawn, 
responsibilities reassigned, and election restructured. Moreover, the Rwandan government introduced 
performance-based contracts, imihigo, as a way to keep government officials, and especially local 
governments accountable and improve efficiency. This literature review investigates the Rwandan 
decentralization reform, the imihigo system, and public financial management and summarizes the 
literature on the topic. A specific focus is on the role of citizen participation in the decentralized 
structure and the imihigo process. 

The literature review begins by summarizing the foundational factors shaping decentralization in Rwanda 
and describes the technical details of Rwandan decentralization, before discussing the rules of the game 
in terms of the decentralized structure, the setting of priorities in the imihigo process, and the 
implementation of these priorities. It then discusses more recent developments before concluding  
with a summary of the findings, areas of contention in the literature, and gaps in our understanding. 

FOUNDATIONAL FACTORS 

AN ELITE-DRIVEN DEVELOPMENTAL STATE 

Since 1994 governance in Rwanda has been dominated by the Rwandan Patriotic Front (RPF) party, led 
by Paul Kagame who has been President since 2000. Having gained power in 1994 as a rebel movement 
and as political outsiders and being confronted with a devastated country, the regime’s major objectives 
have been to establish security, promote development, and consolidate power. This agenda has been 
largely successful. Major reforms were initiated in virtually every sector, heralding a transformation of 
rural life. This has led to rapid improvements in living standards and reductions in poverty. Rwanda is 
considered a business friendly and safe country. At the same time the RPF has been able to consolidate 
power and policy-making is dominated by a small group of people (Hasselskog, 2020).  

However, the focus on development and security goes beyond the ruling party. The Rwandan 
constitution of 2003 enshrined a mode of governance that incorporates smaller parties and cultivates 
consensus politics. A majority of cabinet posts are guaranteed to non-RPF parties as are the positions of 
Prime Minister, the Speaker of Parliament, the President of the Senate, and the President of the 
Supreme Court. The other parties in government and parliament share a core commitment to non-
ethnic politics and political power sharing. As a result, decision-making within the cabinet and parliament 
are results-oriented and based on broad consensus in contrast to other countries in the region (Booth 
and Golooba-Mutebi 2014). 
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The developmental state efforts of the government are also supported by a range of business networks 
that contribute to the governments policy agenda without having access to specific favors or rents. An 
investment group owned and operated by the ruling party, Crystal Ventures Ltd., is further used to 
make risky investments or jumpstart industries in which few or no private investors are willing to invest, 
but are seen as important to the regime’s policy agenda (Booth et al 2014). 

Despite multi-party elections, democracy in Rwanda is generally considered as not free and fair, with 
Polity giving Rwanda a score of -3 in 20181 and Freedom House scoring Rwanda as 21 out of 100 and 
classifying it as “not free” in 2020.23 With political decision-making power concentrated around the 
President,4 policy is largely driven by decisions made at the top. As a result, the government is able to 
streamline its developmental agenda and implement large changes. Some of these large changes can 
come quite suddenly, with little consultation or preparation of lower levels of government or even line 
ministries. The education sector is an example of such top-down changes, where the language of 
instruction was changed three times since 2008 (Williams 2017). 

There also seems to be elite consensus about the removal of ethnic distinctions. Ethnic distinctions 
which have previously caused catastrophic conflict, have been removed from official documents and 
public discourse. Instead, societal differences (and competition) are now focused on new dimensions 
such as class, urban vs. rural, returnees vs. non-returnees, French speaking vs English speaking, and 
regime supporters (and members) vs. skeptics. To what degree former ethnic divisions overlap with 
these is difficult to assess due to the lack of data and societal stigma on the topic. 

DEVELOPMENT DARLING WITH STRONG NATIONAL OWNERSHIP AND  
HOMEGROWN SOLUTIONS 

Since 1994 Rwanda has been considered a development darling. After the country was devastated and 
the infrastructure and bureaucracy largely destroyed, donors found an efficient and capable new 
government. The Rwandan government further cultivated this image by embracing some key 
developmental policies, such as decentralization, professionalizing its bureaucracy, and focusing on 
growth and the reduction of poverty. Even with impressive economic growth in the past 20 years, 
Rwanda remains a relatively poor country, with a GDP per capita of $8205 ($2,300 PPP6) and economic 
activities heavily concentrated in the capital Kigali. The majority of the population lives in the 
countryside (83%)7 and lives off small-scale agriculture (62%).8 Despite its dependency on international 
aid, there is strong Rwandan national ownership of the development agenda (Hasselskog 2020). The 

                                                 
1 With -10 representing a fully autocratic regime and 10 a fully democratic regime. http://www.systemicpeace.org/inscrdata.html 
2 https://freedomhouse.org/country/rwanda/freedom-world/2021 
3 Further the EIU’s Democracy Index classifies Rwanda as “Authoritarian” with 3.1 our of 10 
(https://www.eiu.com/n/campaigns/democracy-index-2020/) and V-DEM ranks Rwanda 150th out of 179 in its Liberal 
Democracy Index (https://www.v-dem.net/en/publications/democracy-reports/). 
4 The exact composition of this inner circle is hard to determine as are the dynamics around it. There is no rigorous academic 
evidence, and journalistic accounts rely on reports of dissidents with varying degrees of credibility. Overall, the fact that 
decision-making is concentrated among a small group of individuals around Kagame has been a constant throughout RPF rule, as 
it was under the previous regime. There is some anecdotal evidence that this circle has shrunk in the last 10-15 years, but it is 
impossible to confirm. 
5 https://data.worldbank.org/indicator/NY.GDP.PCAP.CD?locations=RW&view=chart 
6 https://data.worldbank.org/indicator/NY.GDP.PCAP.PP.CD?locations=RW&view=chart 
7 https://data.worldbank.org/indicator/SP.RUR.TOTL.ZS?locations=RW 
8 https://data.worldbank.org/indicator/SL.AGR.EMPL.ZS?locations=RW 

http://www.systemicpeace.org/inscrdata.html
https://freedomhouse.org/country/rwanda/freedom-world/2021
https://www.eiu.com/n/campaigns/democracy-index-2020/
https://www.v-dem.net/en/publications/democracy-reports/
https://data.worldbank.org/indicator/NY.GDP.PCAP.PP.CD?locations=RW&view=chart
https://data.worldbank.org/indicator/SP.RUR.TOTL.ZS?locations=RW
https://data.worldbank.org/indicator/SL.AGR.EMPL.ZS?locations=RW
https://data.worldbank.org/indicator/NY.GDP.PCAP.CD?locations=RW&view=chart
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Rwandan government is intent on keeping final say on what the developmental priorities are and where 
and how aid is spent. In addition, there is a strong desire by the government to ensure developmental 
solutions are homegrown (Klingebiel et al 2019). Many reforms are motivated by traditional Rwandan 
practices, such as the Gacaca courts (community courts following the genocide), umuganda (monthly 
community work), ubudehe (social-stratification program to identify households in need of assistance), 
and the imihigo process discussed in detail below. 

One area of policy that combines these foundational factors is decentralization reform. A major political 
goal of the political elite has been to modernize the countryside and move the rural population away 
from small-scale agriculture (Ansoms 2009). One vehicle to do so has been decentralization reform. In 
the process, the Rwandan government embraced a key policy preference of development partners, 
decentralization, while maintaining strong national ownership over the process and putting forward 
homegrown solutions. 

A HISTORY AND CULTURE OF CENTRALIZED AND TOP-DOWN GOVERNANCE 

Historically, Rwanda has been considered as one of the most centralized states in Africa. The pre-
colonial state was one of the most centralized states in Africa and colonial powers retained most of its 
structure. Even following the abolition of the monarchy and independence, the Rwandan state was 
known for its top-down structure and a strong bureaucratic norm of following directives from the 
center. Efforts at decentralization in the early 2000s were thus confronted with a governmental 
structure and population not used to this mode of governance. Local bureaucrats are used to follow 
directives from the center and citizens are not accustomed to being asked for input into the decision-
making process. Community meetings have historically been about telling the community what to do  
and no eliciting their opinion. As a result, local culture is used to centralized and top-down governance 
so that local leaders and citizens are not able to properly implement citizen participation (Never  
Again 2018).  

RECENT DECENTRALIZATION AND DEVOLUTION 

In 2000, Rwanda undertook decentralization reform under a National Decentralization Policy. 
Administrative units were redesigned, and the election and appointment of local leaders was 
reorganized. This was followed by a second reform in 2006 where the number of units was drastically 
reduced, and the importance of provinces was curtailed. Districts became the main vehicle for local 
governance (Chemouni 2014). The changes to the administrative structure are summarized in Table 1. 

  



CONTRACT NO. GS-10F-0033M / ORDER NO. 7200AA18M00016 / DRG-LER II TASKING N035  

USAID.GOV Political Economy Analysis of Decentralization and the IMIHIGO Process in Rwanda: A Review of the Literature │4 

Table 1. Administrative Structure over Time 

BEFORE 2001 2001-2006 SINCE 2006 

12 Prefectures 11 Provinces+ Kigali City 4 Provinces + Kigali City 

154 Communes 106 Districts 30 Districts 

1,531 Sectors 1,545 Sectors 450 Sectors9 

8,987 Cells 9,165 Cells 2,148 Cells 

  14,837 Imudugudu 

Source: Chemouni 2014 

These two reforms of decentralization were followed by a third phase, from 2011 to 2016 in which the 
central government sought to increase capacities and responsibilities of local governments within the 
existing framework. Subsequently the focus of the government is projected to be on increasing the skills 
of district staff and deepening fiscal decentralization (Chemouni 2017). 

DECENTRALIZATION IS MEANT TO IMPROVE DEVELOPMENT AND CONTROL 

Overall, academics agree that the decentralization policy of the central government follows two main 
goals: promote rural development and institutionalizing national control over local governance 
(Purdekova, 2011; Chemouni, 2014; Ingelaere 2014; Hasselskog, 2016, 2017; Klingebiel et al., 2016; 
Behuria, 2018; Hasselskog 2020). The Rwandan government has identified decentralization reform as not 
only a policy favored by donors, but also a tool to make sure its developmental vision is implemented 
locally by giving local governments ownership and incentives. At the same time, the central government 
has been focused on maintaining agenda-setting power and being able to influence local officials. For 
example, Chemouni (2014) argues that these goals are driven by the perceived vulnerability of the ruling 
party to internal and external pressure. A focus on development is seen as the main legitimizing aspect 
of the regime in the country and ensures donor support, while depoliticization and control of local 
government ensures regime control of the rural population (Chemouni 2014). 

CAPABLE AND WELL-ORGANIZED PUBLIC FINANCIAL MANAGEMENT 

Public financial management (PFM) in Rwanda is generally considered a success story with a highly 
professional workforce and little leakage. The Ministry of Finance and Economic Planning (MINECOFIN) 
is considered among the most effective and competent parts of the Rwandan state. The central 
government has identified the Ministry of Finance as a lynchpin of its development agenda and invested 
heavily in its bureaucratic, institutional, and human capital. As a result, PFM institutions in Rwanda 
feature a highly skilled and professional workforce (Chemouni 2019). Further, there is little corruption 
among state officials and eliminating leakage is generally considered a government-wide goal (Green 
2011). Rwanda also possesses capable oversight institution. The Office of the Auditor General (OAG) 
who became operative in 2000 was initially hampered by capacity constraints (Isaksson and Bigsten 
2012), but is now considered highly capable and independent (Chemouni 2019, Nkulanga 2018). 

                                                
9 Further reduced to 416 in 2009. 
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Similarly, the Office of the Government Chief Internal Auditor (OGCIA) has been found to be capable, 
albeit understaffed (Habyarimana 2015). 

TECHNICAL DETAILS OF DECENTRALIZATION STRUCTURE 
The following section describes the de jure institutions governing decentralization in Rwanda as outlined 
in official policy documents10 and described by scholars. 

Local governance in Rwanda is organized through districts, sectors, cells, and imudugudu (villages or 
agglomerations).11 Districts coordinate the various development activities and are in charge of financing. 
Sectors are responsible for the management and execution of service delivery. Cells mobilize and 
sensitize the population. Imudugudu are the smallest level and are where public works (umuganda and 
umurenge) are organized. The structure is the same for rural and urban areas. 

Districts (akarere) have an average population of 400,000. Following a 2014 reform, each district has 85 
full time staff (Chemouni 2017). Districts are responsible for the coordination of development activities 
and financing. The district council is the body representing citizen interest at the district level. Its size 
depends on the number of sectors in the district as each sector council elects one district councilor.12 
The elected district council members elect a district council chairperson. The main power in the district 
is held by the district executive committee, consisting of the mayor and two vice-mayors (IRDP 2010). 
Most district mayors held previous positions in local government (Chemouni 2014). The members of 
the district executive committee, including the mayor, are elected by all council members from the cell 
level to district. Many scholars claim that the central government plays a significant role in appointing the 
district mayor, yet concrete evidence of how this happens is missing in the literature. 

Sectors (imerenge) have an average population of 27,000. They are in charge of the implementation of 
development activities. The sector council is the main representative body. Its size depends on the 
number of cells as each cell council elects one sector council member each.13 Sectors are administrated 
by the sector executive committee appointed by the district council. Its head, the sector executive 
secretary, is the most influential person and is required to hold a university degree. Again, scholars (e.g. 
Ingelaere 2011) argue that the central government is the main actor determining who becomes 
executive secretary, but little evidence exists. 

Cells (utugari) have an average population of 5,600. They are responsible for the provision of basic 
services such as maintaining primary schools, keeping security, and organizing community work. The cell 
council is determined by direct election of all adults in the cell every five years. The cell council is 
responsible for the appointment of the cell’s sector council member. The cell executive secretariat is 
the main administrative body. It consists of the executive secretary and a secretary in charge of 
coordinating social developments, both of which are appointed by the district council and must hold at 
least a six-year secondary education. 

10 E.g., https://www.gov.rw/government/administrative-structure and Republic of Rwanda (2013). 
11 https://www.gov.rw/government/administrative-structure 
12 Four additional seats are reserved for representatives of the National Youth Council (3) and the district coordinator of the 
National Council of Women (1) 
13 In addition seats are reserved for representatives of Women, Youth, Disability, Primary and Secondary Schools, Health, 
NGOs, and co-ops. 

https://www.gov.rw/government/administrative-structure
https://www.gov.rw/government/administrative-structure
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Villages (imudugudu), or agglomerations in an urban setting, have an average population of 800. They 
are not an official administrative division but a grassroot mobilization vehicle. They are responsible for 
implementing community work, mobilizing, and sensitizing the population, as well as day-to-day 
governance. The village council comprises all adults of the village who directly elect five members of the 
village committee for five-year terms. The members of the village committee14 are unpaid and the 
committee meets at least twice a month and is in charge of organizing the implementation of 
development activities at the village level. 

RULES OF THE GAME 
The following sections describe the de facto institutions governing decentralization in Rwanda, beginning 
with the political economy of the decentralization structure, then discussing the setting of development 
priorities in the imihigo process, and finishing with the implementation of development priorities. 

POLITICAL ECONOMY OF THE DECENTRALIZED STRUCTURE 

Governance of the various administrative units are determined through an intricate system of elections 
and appointments. Some scholars argue that the important, and paid, administrative positions are all 
appointed while elected officials wield less influence (Ingelaere 2011, Purdekova 2011). That is, the 
district, sector, and cell councils are typically less important than the executive secretaries of the 
respective level. While these are also appointed by the councils the indirect nature of their appointment 
leaves room for the central government and ruling party to influence the choice.  

ELECTIONS AND APPOINTMENTS DOMINATED BY RULING PARTY 

While on the face the system offers democratic local governance, academics have described several 
ways in which the regime controls local elections and appointments and thus undermines democratic 
accountability. The only direct evidence comes from Ingelaere (2011) who observed a local election in 
2006 in Ntabona sector (central Rwanda) and witnessed several incidences of the ruling party using 
coercion to influence the results. RPF representatives organized a pre-election meeting where 
candidates for the cell committee were proposed. All but one of these candidates were subsequently 
elected during an open vote–voters had to line up behind their preferred candidate–and with soldiers 
present. There was only one candidate, the one proposed by the RPF, at the subsequent secret election 
for sector representative to the district. Still the ultimate vote share of the candidate was inflated 
afterwards (Ingalaere 2011). Purdekova argues that the RPF structure is more important locally than 
local government officials, and the party ultimately selects local government council members (2011). As 
a result, most local government officials are associated with the RPF. In 2015, all but one of the district 
mayors were members of the RPF (Chemouni 2017). However, overall there is a dearth of evidence on 
local elections in Rwanda, especially for the last decade. More work is needed here to understand who 
runs for office, how these important local officials are elected and selected, and to what degree the 
regime follows or dictates the will of the citizens. 

14 Village chief, a member for development and social affairs, a member in charge of security, a member in charge of youth, and 
a member for gender. 
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LOCAL BUREAUCRATS DEPEND ON THE REGIME FOR CAREER CONCERNS 

Local bureaucrats are further dependent on the ruling party for their career and financial rewards. An 
executive position in districts or sectors is well respected and compensated (Chemouni 2017). As civil 
servants, district mayors have the rank of ministerial Permanent Secretaries (PS), district executive 
secretaries the rank of Director General, and the 416 sector executive secretaries have a rank of 
Director of a central ministry. They all receive the corresponding salaries with the exception of mayors 
who are one category below permanent secretaries. Given the importance the regime places in these 
positions and the importance of being in good standing with the party for one’s career, local government 
officials thus have strong incentives to stay in their position. There is considerable pressure on local 
leaders to perform well. Non-performing officials are often removed or pressured to resign. For 
example, district mayors often do not finish their five-year term, but resign or are sacked by the district 
council beforehand. Since 2006 only two mayors completed two five-year terms (Chemouni 2017) and 
out of the 30 district mayors elected in 2016, less than half were still in office in 2019.15 The power to 
remove a mayor lies with the district council and in that case, as in the case of a resignation, the district 
council choses a replacement.16 Scholars assume that the removal or resignation of mayors often follows 
pressure from the central government or even the Presidency Office, but there is little direct evidence 
of such influence. 

RESULTS-ORIENTED TECHNOCRATIC BUREAUCRATS 

In countries where appointment of government positions is dominated by the ruling party, the result is 
often an inefficient patronage system and non-professional bureaucrats. Not so in Rwanda (Green 2011). 
Overall, the decentralization policy has led to a class of depoliticized and technocratic local bureaucrats 
(Chemouni 2014). This is largely because the ruling party is mostly concerned with implementing its 
development agenda. Bureaucrats are primarily evaluated based on their performance on policy targets. 
To raise in the ranks of the party, officials have to ensure they meet their ambitious targets. Local 
government officials in Rwanda are thus very used to setting specific quantitative targets, measuring and 
monitoring them, and ultimately being evaluated on their performance.  

WELL-FUNDED BUT CONSTRAINED 

After the recent decentralization reforms, districts are now in charge of considerable amounts of 
money. However, their flexibility to use these funds is limited as the majority comes from the central 
government and is earmarked for specific purposes. In 2015, 30% of the national budget was channeled 
through the districts (IPAR 2015). However, most funds come from the central government and 
districts have little flexibility in how to spend them. Districts have at least five sources of finance 
described by Chemouni (2014): 

• Block grants. This recurrent grant is called the Local Authority Budget Support Fund (LABSF) and
can be used discretionally by the district government. However, the majority of these funds are used
to pay for the staff of the district, sectors, and cells.

15 https://www.newtimes.co.rw/news/wave-exits-reaches-four-more-districts-six-officials-quit 
16 https://www.newtimes.co.rw/news/elections-ten-districts-vote-new-mayors-deputies 

https://www.newtimes.co.rw/news/wave-exits-reaches-four-more-districts-six-officials-quit
https://www.newtimes.co.rw/news/elections-ten-districts-vote-new-mayors-deputies
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• Earmarked grants. These funds are distributed by the line ministries to the districts and can only 
be spent on the specific projects they were dispersed for. 

• Capital grants. These are drawn from the Rwandan Local Development Support Fund and are 
meant to give districts financial flexibility. However, the central government regularly intervenes if 
district spending does not align with national priorities. 

• Other sources. Money from other agencies or donors is typically earmarked for specific projects. 

• Own income. Districts have full freedom over their own income which they collect via property 
taxes and market fees. This amounts to about 5-20% of district budgets in 2012/13 (IPAR 2015) 

INCREASING COMPETITION AND EFFICIENCY 

Kamuzinzi (2016) elaborates how this funding system can be advantageous for districts by increasing 
incentives to receive additional funds. He argues that decentralization (and specifically the imihigo 
process) improved the efficiency of the system by increasing competition. Districts now have a clear 
metric of evaluation, their imihigo ranking, and are thus motivated to deliver year-to-year. However, 
districts can only achieve targets for which they have funding. It is thus in the interest of district mayors 
to identify additional funding opportunities. They become “resource mobilisers.” At the same time, line 
ministries, also have targets that they need to achieve every year. They thus compete with each other to 
make sure their priorities are included in district imihigo targets. The main way line ministries can 
convince districts to include their preferred targets is by offering districts funds for their 
implementation. Line ministries that offer more funding are able to exert a greater influence and have 
more of their targets included. This leads to line ministries providing better financing for local projects. 

THE POLITICAL ECONOMY OF THE IMIHIGO PROCESS 

One of the main tools for planning, implementing, and evaluating service delivery and development in 
Rwanda is the imihigo process. Imihigo are performance contracts that virtually every government 
official (and household) enters every year (Republic of Rwanda, 2017). The process was launched in 
2006 and is motivated by traditional (pre-colonial) Rwandan practice where leaders promise to deliver 
on certain objectives in front of the community and attain honor by fulfilling them. In the modern, post-
2006, version, the imihigo process entails intensive consultations about the targets to be set for the 
coming year, a public declaration of the targets, continuous monitoring, and ultimately an evaluation of 
the performance. 

The most important, and most publicized, imihigo are the district imihigo which each district 
government negotiates and sets with the central government. 

DISTRICT IMIHIGO PROCESS IS DOMINATED BY THE NATIONAL GOVERNMENT 

The planning process of the district imihigo centers around negotiations between the district 
government and the central government. The goal of the planning process is to identify a set of targets 
for the district imihigo. A typical district imihigo has at least 40 targets. They are grouped into the 
government’s three priority pillars: economic development, social welfare, and governance and justice. 
Districts have an incentive to include targets that further the objectives in their five-year District 
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Development Plans (DDPs), which are developed by the districts in consultations with the Ministry of 
Local Government (MINALOC) and Local Administrative Entities Development Agency (LODA). 
MINALOC and LODA ensure that the district development plans are in line with national priorities. 
These development plans are disaggregated into Annual Action Plans (AAP) which provide a set of 
annual activities from which imihigo targets are drawn (Chemouni, 2014). At the same time, line 
ministries, such as the ministry of education or the ministry of health, want to make sure that district 
imihigo include sufficient targets to achieve the ministries’ own sector objectives which are developed in 
the Sector Strategic Plans (SSP). In these negotiations, line ministries want to make sure districts include 
as many of the ministries’ targets as possible, while districts weigh targets by their “link with the 
selected national priorities, [their] feasibility and [their] achievability in due time” (Kamuzinzi 2016). 
District imihigo targets are thus always ensured to be in line with priorities of the overall development 
strategies of the national government. The financing of implementation is discussed as targets are 
negotiated. Line ministries commit to provide earmarked funds to make sure their priorities are 
implemented and MINALOC discusses with the district on how to use capital grants to meet  
potential targets. 

Another way line ministries can affect the targets are through special initiatives. These are special targets 
that are part of line ministries’ imihigo targets, for example, the construction of teacher hostels for the 
ministry of education. Line ministries pass these targets on to all districts who are obliged to implement 
them irrespective of local needs or capacities (Klingebiel et al 2017).  

At the same time, local governments organize consultations with the population to elicit their view on 
potential priorities. Village, cell, and sector officials are also consulted. Preferences of citizens and lower 
level administrative divisions can thus be incorporated into the district imihigo. However, the district 
targets are developed before the lower administrative divisions set their own targets. Thus, there is no 
formal channel for these lower level targets, which could have more citizen input, to inform the  
district’s targets. 

After the imihigo targets are agreed upon, the Quality Assurance Technical Team (QATT), which 
includes staff from the Presidency Office, the Prime Minister’s Office, MINALOC and MINECOFIN, 
makes sure the targets align with national priorities. After quality assurance, the finalized imihigo 
contract is signed by the district mayor, ministers, and the president in a live televised ceremony. After 
signing the contract, the targets cannot be changed and implementation begins (IPAR 2015). 

Ultimately, this procedure ensures that when determining the priorities, the central government retains 
most of the decision-making authority (Chemouni 2014). 

Kamuzinzi (2016) offers an additional perspective. Due to career concerns district officials are primarily 
concerned with furthering development in their district. Funding is the main constraint to implement 
initiatives. Since the priorities of the national government or line ministries are mostly accompanied by 
funds earmarked for this purpose, district mayors see agreeing to these priorities as a way of maximizing 
the resources available to the district. They might have little choice over the specific targets the central 
government is proposing, but by weighing different targets and the associated transfers capable district 
mayors are able to negotiate an increase in development activities in their district. Imihigo thus allows 
mayors to trade off some choice in which targets to set for the ability to implement more. 
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LIMITED ROLE OF CITIZENS IN SETTING IMIHIGO PRIORITIES 

The role of citizen participation in setting district priorities is limited. The Rwandan government 
continuously states the importance of citizen participation and the desire to increase it (Hasselskog 
2020) though academics question both the intent and whether this is achieved. A lack of public 
participation is important since researchers have found that local officials and citizens have different 
priorities.17 

The imihigo process involves citizen consultations in which citizens propose targets to be incorporated 
in the district imihigo. Never Again Rwanda (2020), a Rwandan research and advocacy NGO, found that 
instead of being able to select their own priorities, citizens have to choose from a pre-determined list.18 
Giving out pre-determined lists allows districts to balance two competing directives: to make sure 
national objectives are achieved and to implement citizen participation. In two districts studied, the final 
imihigo included 41% and 44% of the priorities identified by citizens (Never Again 2020). 

Never Again (2020) identified two main gaps in terms of civil participation: an incentive gap and a 
representation gap. Citizen have little incentive to participate since they feel their views are not taken 
into account and they have low trust in local leaders. Participation is also not ensured through 
representation, since elected councilors rarely meet with their constituents to elicit their views and 
councilors also rarely meet with executive committees to inform them of the citizens’ preferences. 

In an earlier report Never Again (2018) offers another explanation for low citizen participation in the 
imihigo process: culture. Local leaders are used to follow directives from the center and citizens are not 
accustomed to being asked for input into the decision-making process. Community meetings have 
historically been about telling the community what to do and not about eliciting their opinion. As a 
result, citizens may perceive a commitment by the government to involve citizens in the imihigo process, 
yet local culture is used to centralized and top-down governance so that local leaders and citizens are 
not able to properly implement citizen participation. Moreover, a lack of guidelines on how to 
implement citizen participation was identified (Never Again 2018). 

There are few studies that investigate efforts to increase citizen participation, but they generally show 
that it is challenging. Protik and coauthors (2018) evaluated the impact of an intervention aimed at 
increasing local civil participation in 2010-2011. Local government officials were trained in how to 
improve participation and civil society organizations and citizens were trained in how to participate. The 
authors found that citizens reported to be more willing to raise issues and concerns with local leaders 
but found little effects on the citizens’ perception of the receptiveness of local leaders as well as citizens’ 
knowledge of local governance. The World Bank (2020) is currently undertaking a project that aims at 
improving the representation of farmers during the imihigo process in two districts (among them 
Kayonza), but final results are not available yet. Another project aimed at increasing citizen and civil 
society participation in national and local level processes of policy formulation, implementation and 
management is the Public Policy Information, Monitoring and Advocacy (PPIMA) initiated by Norwegian 

                                                
17 Gaynor (2014) reports that community members’ top 3 priorities are (1) domestic conflict and violence, (2) food security 
and land access, and (3) access to health services. Local officials’ priorities are (1) the expansion and development of the 
government’s ‘land consolidation’ program, (2) the collection of annual health insurance premiums from all households, and (3) 
the development of local savings and credit cooperatives. 
18 The lists given to citizens are made by district officials and typically include items from MINALOC and LODA guidelines such 
as tree planting, health insurance, no school dropouts, etc. 
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People’s Aid in 8 districts. It has been found to have success in increasing public engagement with policy 
makers (Dastgeer et al. 2012). Other NGOs, such as Trócaire, work on improving citizen engagement 
or focus on specific groups such as women, youth, or people with disabilities. More academic work is 
needed to assess the effectiveness of these programs. 

CIVIL SOCIETY AND DONORS HAVE LIMITED INFLUENCE 

Other stakeholders such as donors, private sector, and NGOs are incorporated into the imihigo 
process via the Joint Action Development Forum (JADF). Through this forum, which exists in each 
district, the priorities and activities of different actors are coordinated. In preparation for the imihigo, 
non-governmental actors, negotiate with the district government about their future activity in the 
district. The government uses the forum to make sure all development actors within a locality follow 
similar goals and that they are in align with the district, and thus the national, objectives (Klingebiel  
et al. 2017).  

One member of these fora and a possible vehicle to increase participation is civil society. Rwanda has 
many civil society organizations (CSOs) that perform a range of functions from service delivery, 
educating citizens, and shaping policy, to voicing citizens’ concern to authorities (Never Again 2019). 
Yet, civil society organizations have been found to not be very successful in advocating for citizens 
(Never Again 2019). For example, Never Again Rwanda found that “there is no evidence that women’s 
organizations are vocal enough at the district level to ensure that women’s concerns are well catered 
for in both district development plans and imihigo, as well as in decisions made by local councils.” 
(Never Again 2019) 

Community based organizations (CBOs), known as ibimina or amatsinda, such as local micro and credit 
schemes, are seen as increasingly influential vehicles for citizens to organize and voice their opinions to 
local leaders (Never Again 2019). Rural saving groups allow citizens to make some of the investments 
that are required by household imihigo. They have also been found to empower women, build trust in 
the community, and provide citizens an opportunity to bring concern to their leaders which they then 
know come from a large part of their constituency (Janvière 2015, Umurerwa 2016). 

LOWER LEVEL IMIHIGO FOLLOW THE DISTRICT PRIORITIES 

Sector, cell, and village imihigo follow a similar, albeit simplified, structure as the district imihigo. At each 
level, executive secretaries determine targets in consultation with the district government. The targets 
are always set to ensure national priorities and district targets are achieved and might be augmented by 
sector, cell, or village level additional priorities. 

Imihigo contracts at the household level have been introduced in 2012. The head of the household 
agrees on several targets to be achieved by his or her family with monthly monitoring. Successes and 
failures are publicly announced at village meetings. Even for the household level imihigo, targets are 
largely determined by the state (Hasselskog 2016). For example, a notebook is distributed with suitable 
targets in line with national priorities.  
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THE IMPLEMENTATION OF PRIORITIES 

Following the signing of imihigo priorities government officials set out to achieve the targets. Districts 
coordinate the activities of lower level entities, primarily the sector. Citizens participate in the 
implementation through the monthly public work program umuganda, an additional program to give 
work to poor households Vision 2020 umurenge, and occasional financial or in-kind contributions.  

SOME FLEXIBILITY DURING IMPLEMENTATION BUT PRESSURE TO DELIVER 

Freedom of implementation at the district level–as opposed to central government control–is somewhat 
larger than during the setting of priorities, though still limited (Chemouni 2014). For some targets even 
implementation is defined down to the activity level, but for other targets districts have the ability to 
decide where and how to implement the target.19 Overall, though districts are largely left in charge of 
implementation, the ambitious nature of the targets and their precise formulation, puts officials under 
significant pressure. Achieving a high percentage of targets is seen as the best way for local government 
officials to remain in good favor with higher levels of government, and the RPF, which in turn is the most 
important actor to keep one’s position and to potentially be promoted. These strong incentives to try 
to achieve the targets can sometimes come at the cost of the population. 

COERCION DURING IMPLEMENTATION 

Since citizens are not fully consulted in the setting of the priorities and the targets are often ambitious 
and “transformative,” citizens consider some targets not to be in their short-term interest. Some 
citizens, for example, report wanting to prioritize the basic needs of their family over the imihigo targets 
of buying health insurance or improving the appearance of their house (Hasselskog 2015). Officials need 
to convince citizens to contribute, which can lead to coercive actions. A survey conducted on 2006, the 
first year of imihigo, found that 60% of activities related to imihigo involved coercion (OSSREA 2007, 
45). Multiple scholars have since documented how authorities use coercion, such as fines and 
destruction of property, to make sure targets are met (e.g., Huggins 2009). 

LIMITED CITIZEN INPUT 

Implementation offers other avenues for citizen participation. Many decisions, such as the nature of 
umuganda work, or who should receive Vision 2020 umurenge (previously ubudehe) benefits, are on 
paper supposed to be made by the local population, but are instead made by local leaders or higher 
administrative levels (Gaynor 2014, Hasselskog 2015). Purdekova describes incidents where village 
administrators don’t know what activities they have to perform at umuganda until being told by cell or 
sector officials the night before (2011). The weekly public work meetings are also a potential 
opportunity for citizens to voice their opinions. Gaynor (2014) reports that 50% of female and 65% of 
male respondents report having posed a question or raised a concern in umuganda meetings. Yet, raising 
concerns does not mean these concerns are necessarily considered. Looking at the content of public 
meetings at a rural research site Hasselskog found that citizens do not feel like their opinions are 
adequately taken into account and meetings are instead there to inform the population (2015). At the 

                                                
19 Examples for freedom of implementation are the location of some public works, such as schools, number of classrooms, the 
tonnes of agricultural production or kilometres of roads built (Klingebiel et al. 2017) 
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district level, district meetings are generally public, but they are not publicly advertised, and citizens 
almost never attend (Gaynor 2014). 

CITIZENS FOCUS THEIR TIME AND INPUT ON THINGS THEY CARE ABOUT 

Still, there seems to be room for citizens to show their opinions during the implementation of public 
works. Researchers have found that the population is less willing to contribute labor, land, and funds to 
projects they don’t agree with. One example for this are teacher hostels. The population in many 
localities, especially in poor localities, disagreed with the government’s 2012/2013 directive to build 
teacher hostels and instead preferred the construction of new classrooms. As a result of a lack of labor 
and resources provided by the population, many districts could not meet their imihigo target on the 
construction of teacher hostels in time, while having no trouble in constructing classrooms (Klingebiel et 
al. 2017). This finding echoes other work on the political space in Rwanda wherein citizens find 
innovative and less risky ways to voice their discontent (Tompson 2013). 

CITIZENS’ PERCEPTION OF ACTIVITIES 

There is some contention in the literature over the overall effect of imihigo activities on citizens’ 
perception of the government. Most argue that the population appreciates the progress made through 
decentralization and imihigo (e.g. Ingelaere 2014). Overall, the achievements of the decentralization 
program are argued by several scholars to have increased legitimacy. Gaynor (2014) on the other hand 
finds that the decentralization program makes increasing demands on citizens, both financially and in 
terms of their time, to achieve development goals set by the central government. He observes growing 
discontent over this strategy and wonders whether it will reduce the regime’s legitimacy. 

CIVIL SOCIETY CONTRIBUTES TO IMPLEMENTATION 

Given their constrained resources, local officials in general welcome involvement of civil society 
organizations if their work contributes to imihigo targets. Through the joint action development forum, 
development partners such as donors or civil society organizations are asked to take charge of specific 
imihigo targets. Some civil society organizations complain that they play a significant role in implementing 
imihigo targets, yet their contribution is rarely acknowledged (Never Again 2019). Further, some 
organizations complain that they are often engaged in less tangible activities that are hard to measure 
with imihigo targets and are thus less appreciated.  

DISTRICTS IN CHARGE OF MANAGING THE FINANCES OF IMPLEMENTATION 

Managing the finances of the imihigo activities is largely the responsibility of districts. Over the last 15 
years districts have been seen a large increase in PFM resources and human capital. Still, some capacity 
constraints exist, especially with regards to coordination with the lower levels. Further, oversight of the 
financial activities by the public is limited. Gaynor (2014) points out that the system for local 
development financing remains opaque (for example no legal provision exists to make district budgets 
public) and difficult to understand for citizen and civil society organizations. 
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TOP-DOWN MONITORING 

Frequent monitoring and a final evaluation are central components of the imihigo process. All levels–
households, villages, cells, sectors, and districts–are regularly monitored by higher levels and given 
feedback on their performance. Monitoring is still a challenge due to data availability and quality (African 
Development Bank 2012) and incentives for officials to “improve” their numbers (Klingebiel et al 2019). 
Especially at levels below the district, data to assess whether targets are met comes from the entity that 
has to achieve the target. Further, the nature of the targets focuses on short term goals and little 
innovation (Klingebiel et al 2019). Kamuzinzi (2016) identifies a similar tension. Officials want to 
promote innovation, yet monitoring restricts them to reward performance on traditional metrics. 

In response to monitoring issues the entity in charge of final evaluations has changed over time. After 
initially being done by the government itself, in 2013/2014 it was contracted to the semi-independent 
Institute for Policy Analysis and Research. Ultimately, the government preferred having a state institution 
in charge of the evaluations and in 2017/2018 gave the responsibility to the National Institute of 
Statistics of Rwanda (NISR) (Klingebiel et al 2019). Recently the independence of NISR has been 
questioned by some observers who have argued that it artificially improved the national poverty 
numbers,20 but generally NISR is considered a capable institution.21 The evaluation involves an audit of 
official documents, field visits, an evaluation of the Annual Action Plans, and focus groups. The final 
district score depends to 5% on citizen satisfaction and 5% on citizen participation which come from 
citizen report cards (NISR 2020). But the final imihigo reports do not include data on how districts 
score on these indicators. While citizen satisfaction is not mention in individual district evaluations, 
several districts are lauded for their efforts to improve citizen participation (NISR 2018). Overall, the 
role of citizens in monitoring and evaluation is limited leading Hasselskog (2016) to state “[there is] 
participation in the implementation of national policy, but not in formulation or monitoring.” 

HERE AND NOW 

LOCAL ELECTIONS HAVE BEEN DELAYED 

Local Election were scheduled to be held in February of 2021. This would have involved the direct 
election of new cell councilors and village committee members as well as the indirect election of sector 
and district councilors, district mayors, and other executive staff. However, the elections were delayed 
due to the Covid-19 pandemic. As of May 2021, no new date has been set. Parliament and the Senate 
passed laws to allow current local government officials to stay on until elections can be organized 

FUTURE AS DEVELOPMENT DARLING 

Rwanda’s role as a donor darling has come under scrutiny recently after reports and publications of 
human rights violations towards political dissidents at home and abroad and the country’s involvement in 
the Democratic Republic of the Congo. While this has resulted in some tension with the donor 
community, such as a reprimand by the UN Human Rights Council,22 its general position as a trusted 

                                                
20 https://www.ft.com/content/683047ac-b857-11e9-96bd-8e884d3ea203 
21 https://www.worldbank.org/en/news/statement/2019/08/16/world-bank-statement-on-rwanda-
statistics?cid=EXT_WBEmailShare_EXT 
22 https://www.hrw.org/news/2021/02/01/un-countries-call-out-rwandas-rights-record 

https://www.ft.com/content/683047ac-b857-11e9-96bd-8e884d3ea203
https://www.worldbank.org/en/news/statement/2019/08/16/world-bank-statement-on-rwanda-statistics?cid=EXT_WBEmailShare_EXT
https://www.worldbank.org/en/news/statement/2019/08/16/world-bank-statement-on-rwanda-statistics?cid=EXT_WBEmailShare_EXT
https://www.hrw.org/news/2021/02/01/un-countries-call-out-rwandas-rights-record
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and capable development partner is unlikely to change. The competent handling of the Covid-19 
pandemic23 by the Rwandan government further solidified the country’s image. Questions remain, how 
quickly the Rwandan economy will bounce back and how the government handles the increased debt 
burden. The recovery should be helped by a recent rapprochement with France, coupled with a promise 
of $500 million in development aid. 

CONCLUSION 

SUMMARY 

This literature review has summarized the academic and policy literature on decentralization in Rwanda 
with a specific focus on the imihigo performance-based contracts. Since 2000, Rwanda has seen far-
reaching changes to its administrative structure and local governance. Districts became the main 
administrative unit de jure responsible for managing the planning, implementation, and financing of 
development activities. Similarly, the imihigo process emerged as the driving system to set priorities and 
evaluate government activities. 

Scholars largely agree that these changes were driven by the central government in Kigali and that it 
retained (and some argue even gained) de facto control over development activities and local governance 
in the process. Especially the planning of development priorities remains dominated by the central 
government. Scholars also agree that these changes were responsible for the creation of a 
professionalized, depoliticized, and technocratic class of local government officials.  

There seems to be a consensus in the literature that citizen participation is not very strong in the 
imihigo decision making progress. The Rwandan government also identified this as a shortcoming in 
several reports. 

AREA OF CONTENTION 1: REASONS FOR LOW CITIZEN PARTICIPATION 

Yet, there is some disagreement about the underlying reasons for the lack of citizen participation, which 
would have important implications of how it could be improved. Some, including government officials, 
claim that the government is genuinely attempting to improve participation. Citizens and local 
government officials are said to lack the capacity to take full advantage of this. Further, some citizens and 
officials might find it hard to change from the centralized culture of the past. Other scholars argue that 
the lack of citizen participation is by design since the central government is instead concerned with 
extending the reach of the state to the household level.  According to them, the top-down nature of the 
regime, and its intention to control every aspect of governance does not allow for room for citizen 
participation. A third group believes that the central government has identified a necessary sequence of 
decentralization reform. Development initiatives must first take off and local government officials 
professionalized before citizens can be brought in. Otherwise, the system risks to become inefficient, 
victim to local capture, and destabilize the country. 

                                                
23 https://interactives.lowyinstitute.org/features/covid-performance/ 

https://interactives.lowyinstitute.org/features/covid-performance/


CONTRACT NO. GS-10F-0033M / ORDER NO. 7200AA18M00016 / DRG-LER II TASKING N035  

USAID.GOV Political Economy Analysis of Decentralization and the IMIHIGO Process in Rwanda: A Review of the Literature │16 

AREA OF CONTENTION 2: WHAT DO CITIZENS THINK? 

Another area of contention in the literature concerns what is the overall citizen satisfaction with imihigo 
activities. Do they increase or decrease regime legitimacy? Some scholars argue that target driven local 
officials are overly focused on achieving results and often do so on the back of citizens. They coerce 
some to implement changes that citizens do not perceive to be in their short-term interest. This 
overreach of the state could lead to a loss in legitimacy. Other scholars point to the fact that the imihigo 
process has overall succeeded in improving development outcomes and professionalizing local 
governance. They argue that citizens see these improvements, appreciate them and ultimately perceive 
the state and the ruling party as more legitimate. 

GAPS IN THE LITERATURE: SYSTEM OF APPOINTMENTS, LOCAL ELECTIONS,  
AND SOLUTIONS 

This literature review has also found a few gaps in the existing literature. First, little evidence exists on 
how district mayors and other local government officials are appointed de facto. Several studies claim 
substantial regime interference and go so far as to label these positions as “appointed by Kigali.” While 
plausible and supported by anecdotal evidence, no study shows how exactly this happens, that is, how 
does the RPF influence the direct and indirect elections to make sure its favored candidates get into 
office. Ingelaere (2011) provides some evidence, but only in a very early period of the decentralization 
reforms (2006), in one locality, and only for lower levels of local governments. Second, there is a general 
dearth of evidence on local elections in Rwanda (as there is across Africa). Other than the above-
mentioned study on the 2006 election in one sector, no study investigates the direct elections of cell 
councilors and village committees or the indirect elections of sector councilors, district councilors, and 
district mayors. Given that local government officials have become increasingly important for local 
governance, this lack of evidence on their selection, and thus how and to whom they are accountable, is 
a blind spot. Third, while many scholars point to the lack of citizen participation, little evidence exists on 
the effectiveness of programs aimed at improving it. More work is needed here to understand the best 
ways local governance in Rwanda can become more responsive to its citizens’ concerns. Lastly, decision-
making at the national level remains understudied. Scholars identify the President and his inner circle as 
holding most decision-making power, yet we know little about who exactly is in the inner circle and 
how it has evolved over time. 
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ANNEX A: KAYONZA DISTRICT 

KEY ACTORS: LEADERSHIP OF KAYONZA DISTRICT 

In 2011 Kayonza district elected a new mayor John Mugabo, who received 206 out of 266 votes in the 
district advisory council.24 

The current mayor of Kayonza, Jean-Claude Murenzi, was elected in 201625. He is also the district 
RPF chairperson.26This double responsibility is common across districts. 

The current vice-mayors of Kayonza are Hope Mungayinka (Vice Mayor in charge of Economic 
Development) and Jean Damascene Harelimana (Vice Mayor in charge of Social Development).27 

RECENT HISTORY OF IMIHIGO/BUDGETING/DEVELOPMENT PLANS IN KAYONZA 

In the imihigo 2019/2020 Kayonza district achieved a score of 73.91% and came 11th out of 30 districts 
(NISR 2020). 

In the imihigo 2017/20218 Kayonza district achieved a score of 74.9% and came 7th out of 30 districts 
(NISR 2018). A positive trend was highlighted in the 2018 report. After placing 26th and 23rd in 2016 and 
2017, becoming 7th in 2018 was a marked improvement (NISR 2018:24). Pages 43-44 of the 2018 report 
further list strengths and weaknesses in Kayonza. 

The World Bank is currently conducting a project that aims to empower farmers in Nyanza and 
Kayonza districts with the goal of having them better represented in the imihigo process (World Bank 
202028). 

  

                                                
24 https://www.newtimes.co.rw/section/read/28809 
25 https://www.ktpress.rw/2016/02/the-fight-is-over-here-is-the-list-of-new-mayors/ 
26 https://www.newtimes.co.rw/news/kayonza-rpf-cadres-urged-champion-human-
security#:~:text=Kayonza%20District%20RPF%20Chairman%20and,members%20to%20eradicate%20child%20labour. 
27 http://www.kayonza.gov.rw/index.php?id=146 
28 http://documents1.worldbank.org/curated/en/799921606228588530/pdf/Disclosable-Version-of-the-ISR-Empowering-farmers-
at-district-level-through-social-accountability-to-improve-Performance-Contracts-Imihigo-in-Rwandan-agriculture-P162666-
Sequence-No-03.pdf 

https://www.newtimes.co.rw/section/read/28809
https://www.ktpress.rw/2016/02/the-fight-is-over-here-is-the-list-of-new-mayors/
https://www.newtimes.co.rw/news/kayonza-rpf-cadres-urged-champion-human-security%23:%7E:text=Kayonza%20District%20RPF%20Chairman%20and,members%20to%20eradicate%20child%20labour.
https://www.newtimes.co.rw/news/kayonza-rpf-cadres-urged-champion-human-security%23:%7E:text=Kayonza%20District%20RPF%20Chairman%20and,members%20to%20eradicate%20child%20labour.
http://www.kayonza.gov.rw/index.php?id=146
http://documents1.worldbank.org/curated/en/799921606228588530/pdf/Disclosable-Version-of-the-ISR-Empowering-farmers-at-district-level-through-social-accountability-to-improve-Performance-Contracts-Imihigo-in-Rwandan-agriculture-P162666-Sequence-No-03.pdf
http://documents1.worldbank.org/curated/en/799921606228588530/pdf/Disclosable-Version-of-the-ISR-Empowering-farmers-at-district-level-through-social-accountability-to-improve-Performance-Contracts-Imihigo-in-Rwandan-agriculture-P162666-Sequence-No-03.pdf
http://documents1.worldbank.org/curated/en/799921606228588530/pdf/Disclosable-Version-of-the-ISR-Empowering-farmers-at-district-level-through-social-accountability-to-improve-Performance-Contracts-Imihigo-in-Rwandan-agriculture-P162666-Sequence-No-03.pdf


CONTRACT NO. GS-10F-0033M / ORDER NO. 7200AA18M00016 / DRG-LER II TASKING N035  

USAID.GOV Political Economy Analysis of Decentralization and the IMIHIGO Process in Rwanda: A Review of the Literature │21 

ANNEX B: QUESTIONS FOR FIELDWORK 

Below is a list of questions that come out of the literature review that could be interesting to investigate 
during the fieldwork. 

• Is it true that elected officials (i.e. council members) have less influence than appointed officials (i.e. 
executive secretaries and mayors)? 

• How do local officials describe the system of appointments? How and to what degree does the 
regime (in the form of the ruling party) influence the appointment process? 

• Any additional evidence on how local elections are conducted? Especially with regards to the 
upcoming local elections (scheduled for February 2021, but postponed due to Covid-19) 

• To what extent does the Imihigo system help districts get more funds by having line ministries 
compete with each other to have their targets included by offering more funds? 

• It would be great to get more information on the negotiations between districts and line ministries 
when setting district imihigo targets, that is, the incentives of line ministries and the negotiations 
around targets and funding uses. 

• Who is leading the Quality Assurance Technical Team which verifies and approves the imihigo 
targets? How this is interpreted and by who, which incentives apply? 

• Who determines what goes on the list that citizens receive to give suggestions for the district 
imihigo targets? 

• What role does JADF play in the district when setting imihigo targets? 

• What role do CBOs (known as ibimina or amatsinda) play in the district? 

• Do bureaucrats see achieving a high percentage of imihigo targets as a way of furthering their 
career? What are other things a bureaucrat could do to advance their career? 

• Do officials agree that citizens sometimes withhold cooperation/contribution (in the form of labor 
or giving access to land) when they disagree with the target? (the example in the literature are the 
construction of teacher hostels in 2012/2013) 

• Do district officials consider the National Institute of Statistics of Rwanda to be an objective 
evaluator? 

• How come so many district mayor resign before the end of their term? What (or who) makes them 
resign? 

• How did the Covid-19 pandemic (and the government’s response) affect the political economy of 
the district? 
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• Does the RPF consider Kayonza district as a relatively favorable and supportive region or rather an 
area where political support is uncertain? 

• What do districts officials think are the main obstacles to citizen participation in the imihigo 
process? Lack of time or capacity? Absence of a culture of participation? Pressure from the center? 
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