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Administrative Authority and the
Problem of Effective Agricultural
Administration in East Africa

JON R. MORIS*

INTRODUCTION

Over the past two decades, a large literature has grown up analysing the
special situation administrators face in promoting “development” within the
Third World. Development administration has gained the status of being a
legitimate academic discipline,’ but its basic concepts and its findings are the
object of continuing controversy.* The nub of the argument is found in the
contradiction that although development administration claims to have been
especially concerned with the analysis of the management of development
activities, studies done under its banner have seldom come to grips with the
managerial dimension of administrative performance, and, where a few have
made the attempt, they exhibit marked difficulty in relating their findings to
the analytical paradigms in fashion within development administration.

This paper takes stock of the concepts and methods in development admin-
istration as a field of inquiry, trying to establish which administrative features
are most important for the effective management of agricultural administration.
It reviews several key changes in our conventional image of bureaucratic
Organization which field research on East African administration has shown
0 be necessary. Methodologically, more precise descriptive techniques are
Needed to identify which internal administrative linkages are vital to the effec-
live transfer of central initiatives:into local practice. I suggest that an extended
definition of the idea of “administrative penetration” could guide future re-
Scarchers in collecting and analysing data to insure that all the salient features
of East African administrative systems are adequately documented. Concep-
tually, my point of departure is the need to visualize administrative systems
as independent entities, whose capabilities for effective performance cannot be
“Valuated apart from a prior analysis of their internal characteristics, Although
the illustrative materials are restricted to the sphere of agricultural admin-
Stration in East Africa, the issues raised are general to any analysis of admin-
Strative effectiveness in the ex-colonial, Third World nations.

_ The inventory of images which guides most analyses of development admin-
Stration has now become quite standardized. First, it has become customary
10 treat administrative systems in their wider political and ecological context,
-’-'tecciving “inputs™ and responding with “outputs”. Second, administrative struc.

Tes are viewed as taking the classical form of a staffing pyramid. Third, it is
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assumed that the actors within such a pyramid receive most of their behavs
ioural predispositions—their ideology, values, and interests—from the external
social and political environment. Fourth, most writers implicitly accept the
Weberian schema which treats bureaucratic authority as being a monolithig
type and which perpetuates the politics/administration dichotomy: “admin-
istration”—consisting of actors’ internal relations within an administrative
structure, and “politics”—the power implications of their actions in the outsid
political system. Fifth, when it is necessary to evaluate administrative perform
ance, attention is usually directed towards the bureaucracy’s ability to carm
out organizational objectives in the form of centrally determined policies, plans
programmes, and projects. Although no single study contains all of these ele
ments, the group of concepts as a whole is internally consistent and seems &
present a rational paradigm for studying administrative action.

The blank spots in the paradigm are hard to pinpoint until one can compar
it against the actual structures and activities of the field administration, as W
done in the case of the agricultural extension services in Embu District |
Kenya. For me, the warning signals that first triggered my concern about th
adequacy of the paradigm itself were: its inability to portray the distin
features of an administrative system, the wide range of procedural issues whi€
completely escapes attention, the difficulty one has when using the paradigs
in explaining certain strong motivations which administrative actors seem |
derive from within the administrative system itself, and, lastly, the lack |
guidelines to tell us why similar planning techniques yield such vastly di
similar results when employed in closely comparable situations within &
Administration. In the pages following, therefore, I shall turn our familk
paradigm inside out, retaining many of its customary concepts but combinir
them in an unconventional fashion to give a more sharply etched picture of tk
East African field administration as I conceive it to be. Since this account com
presses a much longer analysis (being published separately), I shall concentra
on the logic of the argument rather than upon its verification by means {
empirical illustrations and detailed case materials.* As Kuhn has long
pointed out, paradigms are in essence selective devices: though they set up t
rules under which more limited hypotheses can be empirically verified,
themselves are not subject to empirical validation.* '

The more complex picture of field administration which I shall try to
lish can be delineated as follows. First, one’s analysis must start from a con
prehensive description of the administrative system itself, considered as
system with self-determined propensities, rather than as a specific expre 510
of vague socio-cultural variables from the larger environment. Here the cof
cept of “administrative penetration” allows us to identify the internal an
external linkages which have a potential importance for the analysis of h
effective transfer of central initiatives into local practice.

Second, the aggregate transfer of initiatives from the centre to the periphef.
is better represented by a “tree” metaphor than by the usual pyramid. In Ea
Africa, at least, development “from above” has led to a proliferation €
agencies and administrative infrastructure at the top, while factionalism and
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inhibit the exercise of “engaged planning” b}
officials on the spot. It will be seen that there are several institutional innova
tions which governments are using or might consider adopting in order to faci
litate economic management in the field administration. Five such innovation
are discussed in greater detail, including: (1) the “hub-and-wheel” soluti
(2) “designed organizations”, (3) multi-purpose professionalized teams, (4) in
creased pressure from the centre, and, (5) decentralization. 1 agree that unde
East African conditions each of these “solutions” exhibits certain characteris
flaws, but that by careful analysis compensating mechanisms can be built int
the total administrative structure. The paper closes with a look at the emerge:
problems of rural development in East Africa, which underscore the Goven
ment’s need to become more self-aware of the performance capabilities of
existing field administration.

service procedures strongly

COMPETING PARADIGMS IN ADMINISTRATIVE ANALYSIS

Anyone proposing paradigms to political scientists may be justly accused
carrying coals to Newcastle. Nonetheless, that is my main intention in t
paper. Political scientists launched the field of “development administratio
and, in East Africa at least, they continue to supply the teaching force .
training in public administration. My charge is that while political scien i
stimulated the evolution of comparative administration as an academic subje
(hey also bequeathed it a fascination with comparative politics which
diverted later investigators from giving administrative structures serious €
sideration in their own right. Students of comparative politics in the eé
1960's quickly found that institutional charters often have little meaning in.
Third World countries. They soon enlarged their focus to take in the wh
“political culture”, analysed as a system coterminus with the polity itself, He
ever brilliant the stream of studies that followed in this tradition, it hat
devastating impact on the struggling sister discipline of public adminis at
which was also being recast (for export) within America at this time. As RY,
has observed, the mode of analysis “tended to regard the governmental syS
as a dependent variable, an epiphenomenon based on social, psychologi€
cultural, and economic determinants”. It gave a strange twist to much writ
which purported to show how leaders in new nations administer developme

The capacity to see politics as itself an essential, indeed formative, variab e
processes of social change was almost lost. Irony lay in the fact that, of all ki
of social systems, the transitional societies of the “third world” are the ones
which government initiatives mean the most.®

Thus the barrenness of this intellectual marriage between politics and adm
istration was most evident in the sphere of policy advice. When national 1€
ers did consult “experts in comparative politics”, the results were Off
“mutually distressing”, while the attempt to merge public administration 1
political science contributed insights of only “limited utility” to general thee
of administrative systems as was La Palombara’s conclusion.’
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As a consequence, despite two decades of activity we still do not have any
comparapve mode of analysis which takes administrative systems in their own
ri gl)t as its primary focus for analysis. The lack of “grounded analysis” has had
serious ramifications for each of the three groups who were in a position to
have used such information: outside researchers, policy advisers, and, policy-
makers.

Outside researchers are probably the least important of the three groups,
put they deserve mention because up to now they alone have had the time
and resources to look for answers to long range questions of social policy.
in Tanzania, this could have been a significant resource. Norman Miller lists
10 less than forty-four separate research projects on rural Tanzania in recent
vears.® But Ph.D. students tend to choose topics where an intellectual scaffold-
ing already exists, and among the forty-four projects referred to, students in the
1wo largest categories have neatly dodged the central topic of administration
to yield thirteen studies of local politics on one side and thirteen of agricultural
economics on the other.

Compared to alternative topics, administrative analysis does present rather
severe conceptual and methodological problems. As a rule, administrative
organizations in the Third World are institutional hybrids, embodying various
permutations of formal models which have been transplanted from the colonial
powers at successive points in time. The overseas researcher coming to any
ex-British or ex-French country is confronted by complex administrative struc-
tures, whose arrangement seems to follow known Western patterns, but whose
operation is affected to an unknown extent by the exotic economic and cultural
milieu. Until he can build up his own image of the administration as a distinc-
tive system—a difficult feat unless one is already on the inside—the researcher
will remain blind to powerful but intangible influences which originate in
lh; system its€lf. Either he falls into the “ecological fallacy”, interpreting
divergent behaviour in terms of the alien setting, or else he reduces his scope
of observation to activities which seem to be explicable in conventional terms.

A further disincentive to serious research has been the lack of paradigms in
lhé related disciplines of sociology and economics which are applicable to
umts in the vital, intermediate range of scope. In either discipline, the classic
i’"}s of analysis focus on the macro- and micro-extremes: concerning at the
n;‘liqual levelnwhole sectors and societies, or at the local level individual com-
» :It:ies. pr-0]ects,' and _ﬁrms. By way of cc?ntrast. many administrative deci-
eCnnS e'al with units .Of intermediate scope—industries, regional administration,
1 »..'omnf: zones, service clusters, town planning, and so forth—about which the
Ocial science disciplines (apart from geography) have very little to say.

s.‘}J“V'hereas aca('iemic resea}'chers gan simply turn aside to study other, more
'eq'lonable 19pncs, the policy adviser cannot. We shall see in the succeeding
EClions of this paper that the East African governments are increasingly rely-

"2 upon central action to stimulate development. Officials at the centre are

b . o cie . . sos g

“_‘." ‘t"rw.nmg in administrative and economic activities at all levels beneath; their
& Ln§1ve powers force them to act as if they had reliable information about
Uations for which they are responsible. Often the end result is that economic
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advisers are asked to frame policy alternatives about matters which are
primarily administrative in content.

A special danger arises when advisers are obliged to base their recommendas
tions on sophisticated but partial techniques such as benefit/cost analysis.
These techniques are highly selective in their coverage of reality, and, by the
same token, they make numerous assumptions about the situation they appear
to describe. Anyone who has sweated through the prodigious effort req ired
in order to obtain genuinely reliable recommendations from either benefit,
cost or mass social survey analysis in African conditions will be suspicious 0
the facile application of these techniques to guide national decisions.® Th
dimensions which we know how to measure—costs and communication, fo
example—are by nature emergent characteristics of an organization; their X
pression is continuously determined by other, undefined organizational fe
tures. We can assume that low cost operation or accurate communicatiol
accompany effective administration, but we cannot deduce the factors resporn
sible from this evidence alone. )

How does an adviser respond to negative evidence on programme impact
(Several evaluators of major government programmes in East Africa ha
been unable to document any positive impact.) One adviser will question
survey methods; a second will point out that certain intangible benefits we
not measured; a third will recommend a change in the institutional model;
fourth insists that more resources must be put in to reach the minimum thres!
old necessary for effective interaction; a fifth recommends staff training a
administrative reform; a sixth calls for a higher level of political commitmen
and the last tells the government to shut the programme down. The room
diverge is widest where correct advice is most strategic: in the cases Wil
a given institution is operating far below its potential performance (a par
cularly acute problem in countries trying to move towards the socialist man
ment of a mixed economy). In the last analysis, an adviser’s concrete recot
mendations depend on his conception of the larger system to which his da
apply. Recommendations based on partial analysis, no matter how clegant;}'
techniques, may lead to worse results than if no recommendations had be!

given at all. ;

Perhaps the most unfortunate aspect of this situation has been the loss!
opportunity to make changes when change was easy. Policy-makers in 2
Africa have had unusual scope for changing the direction and form of the
inherited institutions. Since independence, leaders have been deciding mal
fundamental features of the emergent administrative system: the replaceme
of almost the entire cadre of senior officials; revision of terms of se
throughout the public sector; creation of new forms of professional ainin
negotiation of technical assistance from new sources; transfer of resources 1€
immigrants to Africans; and the formulation of revised legal codes congrué
with a centrally managed economy. These decisions are of a “once-for-ak
nature. While easy to take, they cannot be lightly reversed later. Once n¢
interest groups and a revised structure of political economy have crysta
et h easingly difficult. It is regrettable that East Africi

Aange DECOI L
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}glg:';rnmcnts haye had to rely mostly upon advice from economists during the
formy(l:;:g: :;:‘:i)d' whgn so many decisions were being taken about the future
e enoughqjst;nve system..Ev«;:n s0, the margins for planned action are
e in this sphere to justify high priority in the planning of public
Our discussion so far has emphasized the crucial role ipti

radxg_m_s in applied policy analysis, No research tradition canoixc:;f::tgt;‘;;ipa-
prefinctlve capabilities if it cannot succinctly describe the key features of i;l,e
main ‘cau.sal agencies operating in the field which it studies. Administrati :
organgtxons are highly structured entities, which control pov.verful social lV;
economic rewards, and which show remarkable powers of persistence Iitm'

l()glca}, t?lerefore, that we should concentrate our initial attention c; tI:s
organization itself, studying it as a self-contained system with stable per]florm‘f

ance capabilities. The remainder of thi : ;
ing this question. s paper will be directed towards answer-

THE CONCEPT OF ADMINISTRATIVE PENETRATION

dut: t::)ntye ssl;;::lx;ce, som_e.terms are useful for their analytic power, to reduce
: propositions, and others are needed for their integrative power.
tf) give 1‘1‘ larg.er- cohe:rence and meaning to many individual findings. The con:
;Z;l)(; 2&&%?3?”? per.letlrlitlif;m” can serve this latter purpose in. studies of
el ' n, since it unifies many of the key concerns
%gmmlstrauon by fe!ating. them to a common pr();cess of ceﬁfr:fl;ﬂggl;::c;
f‘ange. What administrative factors are involved in the origin, transfer, and
:‘;CSPta“f’C of ce.ntral initiati\{es? How do people in any given iocale res'pond
o :r:c;;:':ls \}l:(i:h' they. recr:’ewe through 'the various branches of the Govern-
o ﬂ? t ms-tf.ratnon‘ These questions do not rule out the simultaneous
lier ke e“ ralll.s'e:l of ppsi'er. anc’i benefits between levels in the territorial
B : 01; .’,h po mc. pt.:neg;atlon ),.but they do instead focus one’s primary
M ; eqie.cnve xmplementat.lon. of substantive policy. They provide
g x; . fecx ing what features 1.r151de and outside of the administration
s S:f ‘a: tl\vlv: cv::?rte toIne:’;!uzlu:txts performance from the standpoint of
lration analysis™ as advocz;ted helrsc ; te}:a:e'spea, : m'ajor s g
oo . . . th its theoretical assumptions are con-
abuur:td\::,:;otl: picrlnfjses v.vh'lch administrative actors in the real world hold
Sl tl;,e z:n.le lizﬁ;:x:}t}r::};);s bissun;le that development starts from the
'“al image of administrative behaviou Yo 'Of iy o g
- : { . r. Yet, by looking also at loca
proéztsz:n a brief to study the influence of external factors on the adn:i:i::gz:iiz
In administrative ¢ i
! vt severa?r::t(;::‘t;; nv:;t Sc:an extend the idea of centrally initiated

ore (o) € centr
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2. Intermediary organizations of an administrative 0T representatio al

nature which link the centre to the field.
3. The content of the initiative at each stage in its sransfer through the
total system.

4. Local contact, including: (a) change agents, (b) contact methods, (c)

contact groups, and, (d) contact reinforcement.

5. Local response, positive or negative.

6. Exogenous systems influencing response.
While this definition obviously falls under the general heading of a communi
cations model of social change, it puts peculiar emphasis on the direction ©
change, on the structures involved, on its substantive content, and on the naturn
of the response elicited.

Further details which could be investigated under each of the above COMPS
nents are self-evident. Instead of dealing with them here, I will highlight th
larger changes in our image of centre-periphery relationships which are need
if we are to get maximum advantage from an analysis of “administrative pen
tration”.i® Part A following proposes that a “tree” image should replace ¢
conventional administrative «pyramid” in order to sharpen our awareness
the top-heavy nature of East African administrative organizations. Part
argues that policies which give priority t0 development “from above” refle
an underlying ideology of administrative centrism which is widely shat
among East African leaders. Part C tries to explain why, despite the impo
ance of the centre, its individual plans and policies appear to be relatively
significant within field activities. Taken together, these images portray a cO
plex administrative structure whose features appear to be very different deper
ing upon whether one is viewing it from the standpoint of those above

within it, or beneath it.
A. The Tree Metaphor and Structural Analysis

A pyramid is the standard metaphor used to depict the structure of natio
administration, no doubt because it does well represent the hierarchical cha 12
ter of individual civil service agencies. But a study of administrative penet
tion must also document the aggregate resources available at each Jevel in ¢
territorial hierarchy. Here the classic model ignores the possibility that m il
institutions are structurally related in an interacting network at the cent 2
phenomenon which contemporary innovation theory highlights as being €S}
cially significant for the launching of technical innovations.* What agenc
and resources at the centre regularly interact in formulating various categor
of central directives?

To see where this question leads, let me illustrate the point with data ¢ a)
from a joint study of rural development in Kenya.* The change in focus att
national level brought to light many additional institutions, programmes,
linkages which would have been missed if agricultural administration

died one agency at a time. As of 1967, 1 counted 20 major national P!
in Kenya,® while a preliminary listing
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aggregate resources at the district level b
(wenty- X , y E. R. Watts gav
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haphazard contact m:;: Embu District."* Further inquiry showed that Embu’s
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slag,j n(:j’m;i“ administrative resc’):rnccsnfltxl;::”y i i S v o
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cal CXpert;lem:;dhasdac'cl'lmUIa'ted .the preponderant share of Kenya’s tech
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“he maguifide of thew undt':rde:veloped countries can compare with Ken l:.:oin
by Govetstist 0 iu orlfamzau.onal arrangements which have been prozided
iR en th'n er agricultural development and marketing.™® For
ol res i at the. country had three complete networks of agricul
sifforon bR "l:“s (serving respectively the East African Conmmmngrl the
e haJs ths _ Crlop industries, and the Ministry of Agriculture its);’lf) :’
spin s ot e iy ot o ks A48
e : ? : opment), just as i
: :g;:nr;%uzxtl:r;;(::) s:fn\';,c;s aimed directly at rural wolmena(sth::t slrtfe ?;geh:i‘r,g:-
sgency bag tloke ‘-vork berc developr.nenP is implemented “from above” eacl;
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: sin -
i:;x:c:[hczf Ct::ltth tecfhmcal assistance staff and thei% Ecg];a;“ gilzgmdtb{( the
o a;:eot power and innovation in Nairobi itself. v
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Nairobi Hotel. To vi .atl;nal Irrigation Board, which is housed in a forme;
motor only a fow ml'jlt S cultural research stations, one must
major research cgntr lﬁs into the Nairobi suburbs, where almost all of the
e, 1 Facg:lt eSf :ve. been located. To evaluate agricultural training, one
Kenya had a welly (;’ 1gnculture:. newly established in Nairobi even th(’)ugh
could have easily i d Agricultural college upcountry at Njoro which
lains the regional offi upgraded, into a degree-granting facility. Nairobi con-
American Foundati ecs, for B World, Blan, for USAID, for FAO, for the
Mercial suppliers o flons: for Eas_t African agricultural research, for mc’)st com
10 this the recent a agricultural inputs, and for many other, lesser agencie Ad(i
West rrival of agricultural technicians from H - e
- Germany, and Japan, and one ca " o'lland, SCAOdinByLA,
come one of Nairobi’s leading in dustri;_ see why technical assistance has
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Though extreme, the pattern of urban dominance I have just d.cscnbf:d ‘
not atypical of “development administration” in many new nations, nl
of whether they are capitalist or socialist in orientation. t certainl

pective to lower levels in th

complicates how one analyses the transfer of initiatives
count ; . . . . - Al
It hriyghlights the distortions introduced by viewing the .adxp{nlstmnv; b\;ar
cracy in conventional terms as a pyramid. Considered mdxvn.dually, ‘:1
departments (such as Agriculture) do have a'st'afﬁng pyramid that wi 'z s
numbers towards the bottom. But considered jointly, the t.op layf:rs are bl
total far more extensive and differentiated than those immediately benea
ithin the regional administration. Al o
wlA more ap%limage would be, therefore, the Biblical Gr;:(ex:l I‘B)ay T;ee a.t
irobi i ituti lit leaves and interlocked branches
Nairobi agencies constituting the sun ' G
inci ization being the solid trunk; an ,
top; the provincial organiza oot
diftrict organizations forming roots of unknown depth a_nq strength: mv1f
in the muck beneath. And, to push our metaphor to the limit, one’s vu?w.o
tree will be almost unrecognizably different depending upon whether it is s
from the vantage point of its roots, its trunk, or 1h§ branches abog. -
The view “from below” in such a structure explains why local‘o ”cn s
to conceive of their problems in terms of strategies forWPelileuatlngh ;1 2
i i ction at the centre. With so mu g
to find some point of influence on actio \ ;
in Nairobi, high level officials can easily forget the penphery unlesstthe :
lying districts can develop sufficient purchase on key natnoflal z;ciobr_s 0 e:
the importance of national “big men
that they are not neglected (hence . “big miy
local Afiican politics). The structure encourages an u;lte}l:s? butt'dl;:ln;t;q t
iticizati i 1 clients line up beneath their natio on
of politicization, wherein loca e .
implisti int of a Jocal man looking upwards, _
From the simplistic vantage point ¢ local . :
feature about national level administration 1s that ft aPpears to aﬁorfl ;
unlimited access to influence and privilege. This feeling is exacerbated in Ke!
because of Nairobi’s elite life style inherited fror'n the Europeans. .
Contrariwise, the view “from above” is sO dlstan.t lha} those at. e ‘
are all but forced to rely upon the provincial admnmst.rauon or their own
trict heads for information about the state of affairs in the field. Inte
officials in the provincial administration acquire gonsxderable de fac(ti;) }
through their mediation of most information going upwards and :‘
coming down. The steep hierarchy interposes num::ousth comm:lrlnq y
i d the field. This means that the over -,
arriers between the centre an : .
zf central administration is highly dependent on the ad::;u?cykoffxif:o :
i i rticular danger is the lack o €
by the intervening levels. A pa lach .
::k:heycentre about the operative strength of local organization at the
istrict levels. . .
d‘s';'nhi tree image helps us to understand why atten}pts to co-o.rdmate b
1 ent activity at the top and bottom layers are so difficult. At efther ;x 4
tzpn:iiversity and uneven differentiation of structures works against the P’
neis' aim of orchestrating all of the Government’s development activity. 4
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only in the relatively compact provincial administration that co-ordination
stands a reasonable chance of success.

We should not react to the administrators’ own perceptions of client politics
by concluding therefore that the administrative tasks they perform are not
“development oriented”. As Silberman has shown in respect to the Japanese
bureaucracy, restrictions on eligibility do not necessarily impair the effective-
ness of bureaucratic performance (contrary to Weber’s ideal type), nor are
ascriptive and achievement criteria for role allocations always mutually
exclusive,1®

For example, a trained research scientist in Kenya's agricultural services
does not hold unusual privileges when compared against other scientists hold-
ing comparable posts in the international network (within which he has been
trained). But relative to the surrounding peasantry, the scientist’s car and gov-
ernment salary mark him out as a member of the national elite; it is almost
inevitable that his appointment will be interpreted in political terms even in
the face of his technocratic qualification. Where jobs are scarce and marginally

qualified candidates numerous, any appointment becomes a political act with
potential ethnic overtones.2®

B. Centrist vs. Participation ldeologies in East Africa

The dramatic growth of institutions and structures at the centre in African
states has passed almost without comment by national leaders, since they asso-
ciate it with the increased resources for promoting development which they
¢xpected to obtain from Independence. Similarly, its meaning has gone un-
noticed in academic analysis because economics and political science both
share many of the same centrist premises. Instead, it is customary to view
ideologies of dev€lopment in a classic, western frame as consisting of policy
decisions mirroring the ownership and control of real property in society. Of
tourse, there is a genuine competition underway in Africa between socialist
and capitalist institutional fo:grs: ‘a conflict which several writers have fruit-
fully analysed at length in an ideological framework.>’

Equally interesting, however, is a second, cross-cutting ideological conflict
Whose very existence is not generally recognized: a clash inherited from the
“olonial regimes but intensified since Independence between two relatively co-
‘rent but mutually exclusive viewpoints about how development ought to

‘¢ place. On the one hand, we find a well articulated and cohesive set of
Premises about how development takes place “from above” which we might
Abel “centrist” or “penetration ideology™; on the other, we find a rival view
©Ss integrated but also strongly held in some quarters) about local develop-
ef‘l “from below” which we could label “participation ideology”. The desig-
tion as ideologies is a fair one, since each view is built up from internally
NSistent premises which are often used by leaders to legitimize particular

; les of administrative action. Unfortunately, the resultant rationales for
o+ clopment-oriented action point in contradictory directions, differing as they
~ In their fundamental conception of what development is.
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Our task in dissecting these rival viewpoints is complicated by the refer
ences their proponents make to external, economic conditions as the raisor
d'étre behind specific administrative actions. In turning attention outwards
towards the grim imperatives set by the economic environment, leaders clothg
their actions with an inevitability that hides the implicit and inter-linked pre
mises upon which they are based, which collectively form larger though
systems that define what development means and how it ought to occur in.
specific historical situation. ,

As a start towards identifying the two types of administrative ideology whie
concern us here, I suggest that they diverge sharply in respect to the implie
premises on which they are based. The dominant administrative centrist vies
point proceeds from an acceptance of the following basic points: '

1. All parts of the country have a right to see visible progress being achiel
ed towards their eventual incorporation in an integrated, model
economy. ‘_

2. Major initiatives required for development will be supported by pubi
expenditure, at least to the extent that the Government undertakes:
supply the capital and services required to get development unde

3. Many areas do not have the human, physical, or financial resources
develop themselves unaided by the centre.

4. Development initiatives will be planned centrally to see that the b
use is made of local resources, within a broader framework of progra
mes for developing the whole country.

5. The centre will maintain sufficient administrative machinery at the lo
level to ensure that central directives can be implemented at will.

6. Where necessary, the Government will set up specialized bureauc 8
institutions to give it direct control over key economic activities (a8
the parastatal sector). )

7. In sponsoring overall industrialization, the Government will not neg
the transformation of the agrarian sector.

8. The time available is limited: people expect to see the economy
formed within their children’s lifetime, so that the higher the rate
development the better.

9. The centre is best qualified to decide what is in the national interest;
necessary, development activities will be implemented even if they
opposed by the people concerned locally. }

While some of the above concerns were accepted in the colonial period, !
willingness to shoulder the responsibility for the development of the wh
country within a relatively short time horizon represents a very real shift in #
terms of reference under which administration is conducted. We might 18
it to indicate the emergence of “development administration” in East Afri 4

Carried to its logical conclusion, the centrist train of thought leads to
view that no local decisions about development should be taken without €
sideration first being given to national interests, i.e.. without having been st
ject to central planning. Economic planning and political action, in that or
become the co-ordinated expression of common policies affecting the whole
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the “political economy”. (Parenthetically, we might note that while such pre-
mises have obvious affinities to Russian style “big-think™ socialism, they can
also be used to buttress state capitalism in mixed economies, such as one finds
in Kenya.) And, in the intellectual sphere, the social science disciplines should
be merged into a single, multi-faceted discipline of “political economy”.**

Those committed to popular participation start from a very different concep-
tion of what development is. They argue that:

I. Development ultimately consists in the development of group conscious-
ness and a people’s ability to manage and understand their own self-
development.

2. Capital and manpower constraints are only superficial “causes” of under-
development; through more adequate symbolic communication people can
learn to make more effective use of resources already present in the local
environment.

3. The real underlying constraints affecting economic development are those
related to failures of local leadership, blockages in the transfer of skills,
weaknesses in managerial know-how, and imperfectly organized local
production services.

4. Outsiders interested in promoting genuine local development must attack
the above motivational and organizational constraints first, leaving ex-
panded economic activity to follow in due course.

5. Outsiders will not be listened to locally until they find a point of entry
related to people’s perceived needs.

6. Having assisted people to articulate their needs, the development agent
must work with people to expand their common consciousness of the

causes of under-development, the nature of local problems, and the mea-

sures which they themselves could organize to improve their situation.

The scope of development projects undertaken should be expanded gra-

dually, to strengthen people’s common involvement, to encourage the

emergence pf new types of leaders, and to extend the community’s ability
to manage¢ more complex types of economic activity.

People do not realistically acquire increased managerial expertise unless

they are allowed to make decisions at their own pace and unless they

experience the fruits of ‘their own mistakes.

Attempts to hurry development by solutions imposed from above run the

risk of short-circuiting the more fundamental process of strengthening

local capabilities, so that apparent physical development may be a mis-
leading indicator of a people’s genuine self-transformation.,

9.

These ideas are at the root of the community development movement, and it
Was their acceptance in the post-War period by the British colonial government
that lay behind the attempts to make co-operatives and local councils the key
dgencies for local development. Thus participation ideology stresses the primacy
Of the local community as its main analytic unit, and it favours the inclusion

Of a strong representational component in all types of bureaucratic adminis-
Mative structures.

Since Independence, however, the substantive changes which have taken
lace in East African administration generally reflect a reversion to the centrist

I”‘ﬁmises which had already been in competition with the participation ideology
HlUring the colonial phase. Indeed, among senior officials at the centre the im-
Portance of the centrist position is taken to be self-evident. All of the East
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African governments have set up the machinery for central planning.** Without
exception, each Five-Year Plan has been larger and more ambitious than it
predecessor; no Kenya plan has yet run its course before having been supers
seded by a revised version, and in 1968 there was even talk of revising the
revised Five-Year Plan.** Again, in Tanzania the Government has moved §
much faster in nationalizing the economy that its current Five-Year Plan i
no longer of use to guide financial decision-making.?* We should also note tha
the differences between Tanzania and Kenya in economic ideology do ng
extend to differences in view over the importance of central control.

Mitchell has observed:*®

The basic distinction between the two plans for rural development does not lie |
the extent to which government will attempt to involve itself in the rural econom
Both plans call for increases in the number, type, and co-ordination of gover
ment activities concerned with rural betterment. . . . Kenya’s plan states th
20.6 per cent of central government development expenditure over the next pl
period will be allocated to agriculture, while the corresponding figure for Tanza
will be 20.8 per cent. . . . Both forecast far-reaching changes in tradition
structures of ownership and degree of social co-operation (for example, by inc:
ing the extent of specialization and exchange in agriculture). |

Having discovered that actual decisions diverge from planned forecasts,
East African governments have not reacted by abandoning their centrist p
mises. but rather have tried to tighten control over the economy from abo’
Uganda experimented briefly with regional planning commissions,®’ where
in Kenya and Tanzania the national planning agencies have appointed thi
own regional and local staff, and have created an elaborate hierarchy of pla
ning committees to facilitate central control.2* Similarly, at the national 1e)
much effort has been put into the synchronization of training and employme
opportunities (in return for government subsidies, most students are “bonde
to public service for a specified period) by means of centralized manpoW
planning.?® There has also been the usual post-independence expansion
three countries of public investment under loan financing from the World Ba
and other technical assistance sources, an increase which can only be rep
these centrally planned investments do realize the projected returns.
these developments are defensible to the extent that the basic premises
true. so that costly commitments undertaken by the centre “from above” do;
actual fact, influence output from below.*® ;

But if we accept that the trend outlined above is in practice often antithet
to the achievement of popular participation, in the sense that it expresse
different set of priorities concerning how scarce resources should be used, °
can better understand the fundamental ambivalence which underlies |
public policy statements of leaders like Nyerere or Kaunda. As Ingle do
ments, Nyerere has consistently advocated working with people to realize d&
lopment goals, but in actual fact his Government has often had to rely up
the threat of compulsion at the local level to attain centrally determined obj
tives.® This conflict between priorities became especially clear in Tanzai
in 1969. At this time, Nyerere was seeking outside advice on how to mt
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>ffectiv i
cr.n . t:(l))}/( c:)ecesttrhahzc dev;]opment services while simultaneously his Govern-
et lac e financial resources and authority it had delegated to Dis-
Associaﬁonl s :'ﬁer Independence, and outlawed the Ruvuma Development
oo c.ow twh' was the prototype for Ujamaa settlement in Tanzania and
el szuns ry’s few exarnglcs of a successful development effort generated
commi!tmen;, 3 :;?-n cgntradxchons do not necessarily indicate that a leader’s
. cipation is merely political rhetoric. Th
malies which are almost inevi i et e
. itable when policy commitment
go against the grain of the existin i e i,
. ! g order. That grain was set many d
in the image of Whitehall, not Westmi o e
- /i estminster: so perhaps it is not isi
that the ideal of non-bureaucrati icipation i K R e
- tic participation is proving so alien i

P to the -
50;‘);y an_d procedures of an Administration at work.% i
”em:ngl;ﬁshtt :n(:;; t:.le wa;plgg given by Ghai and McAuslan, in view of the

ation which administrators face to short-circui
( ~circuit devel

problems by the raw exercise of administrative authority : * N

I 3 ;

ax;e azo :ﬁwmzt to mcreas.e the effectiveness of the administration, wider discretions

e :r‘;;y ugg:\ lol;i‘ijc:lals‘r'hlvy law, and these officials are prepared to take, and
with taking, short cuts. It is here that a glaring discrepan :

! ! di i
gle:w;een the- rhetoric and the practice of the exercise of powcgr. " Thi?luglﬁ
Chau::/getc?t {ncrl':ase the power of Government and decrease the op;;ortum’lies to

it in the name of development will result in de i
he n: f velopment itself i
suspect, and losing its legitimacy as a unifying force in . . . I:Irlll nation girf
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“programmes” are used in business administration, we can see they are all
devices for packaging and arranging small decisions into larger wholes. They
are used primarily to facilitate the making of decisions, and then the sub
sequent allocation and scheduling of implementation directives. In the sphere
of public affairs, the comparable level is at the centre itself, where, after a
the bulk of administrative resources is to be found, Plans, programmes, ang
policies are extremely important to facilitate rational decision-making by
national leaders; they also help senior officials to monitor what is happening
subsequently in the field—but they will always be located principally at the
centre. ,

When putting these planned decisions into effect, senior officials customari
disaggregate them into component instructions whose passage is difficult te
trace once they arrive in the field. Only if there has been substantial deconcen:
tration of decision-making will plans, programmes, and policies become analy
tically fruitful devices for looking at the transfer of initiatives within the fielg
administration. Since at the moment the pan-African trend is in the opposif
direction, one must find other, more relevant images to describe how the centre
influences the periphery. At the centre, then, plans, programmes and policie

matter a great deal; in the field, they are well nigh invisible. ,

We can take our cue from the perceptions of the local officials themselve!

who judge the Government’s commitment to any particular policy by il
willingness to establish a corresponding physical presence, represented by man
power and money, in the field. Whatever the form that central initiatives ma
take, the actual process of transfer requires the simultaneous existence of tw
accompanying components (whose existence is implied when one analyse
plans, programmes, and policies): (1) a substantive content, and, (2) a conting
ing organization which is relied upon to accomplish the actual transfer to th
local level. In terms of substance, we can divide agricultural development i
tiatives by function into a large number of complementary types of develog
ment measures (which may or may not be institutionalized in the form of pre
grammes at the national level and projects at the local level). In sum total, thi
East African governments are already operating an astonishingly wide rang
of such measures, numbering between fifty and one hundred and fifty depent
ing upon how finely one is inclined to subdivide each functional categor
Different types of measures are associated with different types of institution
models, and have certain basic requirements in common. When national deci
sions about rural development are taken, they almost always begin with
selection of a particular type of development measure, followed by a choice @
operative agencies which will bring the desired activities into existence on
ground.

It is much more expeditious to view an approach such as “land settlement
or “agricultural education” as a type of development measure linked to corres
ponding development agencies than it is to try to conceptualize such
proaches as “strategies”, “policies”, or even “programmes”. Even if it wer
desirable, one would have great difficulty in proposing a standard administra
tive module to suit the field agencies attached to different types of dcvel‘_
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ment measures, Crops vary greatly in the sophistication of the services they
require, just as districts vary greatly in the range of environments and asso-
ciated crop industries they contain. The sheer number of attractive permuta-
tions for grouping agricultural services into manageable wholes leaves wide
latitude to the discretion of the field agency. The missing element which has
hardly been studied at all in East Africa is the question of how existing field
agencies of different types go about organizing their own internal activities.
The structure and operation of rural development agencies is an obvious area
for administrative analysis, provided that we can first assemble a general
picture of the salient characteristics shared by most branches of the field
administration.

CHARACTERISTICS OF THE FIELD ADMINISTRATION

Let us for the moment assume a “penetration analysis” of the type advocat-
ed here had been carried out in detail. What internal features of the field
administration are most salient for explaining its performance capabilities?
From research on agricultural administration, I suggest that the following
generalizations might be worth closer investigation.

1. Individual units in the field bureaucracy are quite small, falling in the
same range of from five to twenty or less officials as one finds in, for example,
North American public service agencies.*® However, whereas overseas small
professional bureaucracies are the least likely to show a centralized hierarchy
of managerial authority, in East Africa field bureaucracies of a similar size are
strongly hierarchical. Field staff are separated into three or more parallel cadres,
differentiated by formal qualification, length of service, and salary scales. The
typical agency"headquarters in the field with a staff of ten or less will contain
officers in four or five sharply distinct ranks; Watts mentions an extreme in-
stance from Uganda wberb\gne_ agricultural officer supervises one agricultural
assistant who in turn supervises one field contact man.*” The professionally
trained staff occupy high level posts of an administrative nature; the least
trained staff are the ones in actual contact with farmers or in day-to-day control
of field operations.

2. Many of the older field staff entered government service in the colonial
Period when all one needed was a full primary education. Having completed
4 one or two year post-primary occupational training in a service profession
such as teaching or health care, these officials became the nucleus of the emerg-
ing African elite in their districts. Today, however, the educational qualifica-
lions for entry to the same occupations have risen steeply. At best, the older
Officials maintain a foothold in the national elite but work under younger,
better trained cadres who have been superimposed on top and who permanent-
ly block them from further advancement. At worst, the untrained staff in
bottom level posts cannot be transferred and are simply marking out their time
In the same positions which they have held since colonial days. Together these

Older officials constitute what we might term “trapped elites™: though they
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identify with the modern political system, they are no longer upwardly mobile
at a time when higher level opportunities are being dramatically expanded.

3. The better trained officials who are now joining the national elite have
no local audience to whom they are accountable. Unlike the stabilized sub=
ordinate staff, senior officials are subject to frequent transfers (under Kenya’s
regulations, for example, an official is entitled to only three days’ notice). Varis
ous researchers have independently documented extremely high rates of trans
fer in several parts of East Africa. This phenomenon has not been scrutinized
because it appears to be caused by the necessary replacement of high level
manpower following independence. In actual fact, however, it is structurally
caused. The features internal to the administrative system which contribute {g
the rapid circulation of senior staff between posts include the lack of regard
for individual interests and capabilities in the initial training and posting O
staff; the ineffectiveness of other formal sanctions which might be used tc
correct bureaucratic misbehaviour; the availability of the transfer mechaniss
as an easy way out to solve personnel problems; the expectation by leader
that anyone who develops strong local ties will be tempted to contravene civ
service ethics; the importance of a headquarter’s posting for officials who v an
to keep political connexions to national leaders alive; the continuing expan
sion of public sector employment into new spheres of activity (such as ba Kin;
or high level training); and the lack of a pool from which replacement stal
can be drawn, so that each high level transfer entails further transfers all dow
the line. Thus staff movement is being continuously triggered by many indeper
dent stresses within the system, and it has become endemic within most highe
level administrative posts throughout East Africa. y

4. The high rate of staff transfers solidifies relationships within the eli
while cutting senior officials off from genuine contact with local problems. Offi
cials are forced to maintain a second household in their home areas, and’
is largely through this circle of kinsfolk at home that they keep in touch wi
“grass roots” sentiment.*’ The younger officials soon realize that they will n¢
stay in any one place long enough to bring about external achievements whi€
can be identified with their own efforts, nor do they have much social con A
with the subordinate staff who provide the main element of continuity in ruf
administration. It is hardly surprising, therefore, that they regard their 1
tionships to “big men” above as the key to personal advancement, that the
interact primarily with other members of the national elite, and that they valt
friendship ties among themselves highly. In circulating back and forth acro
the country, they have the opportunity to maintain a network of friendshi
begun in school and cemented in early jobs.*® Other elite Africans form
potent reference group against which the individual official is continuous:
evaluating his own postings, privileges, and advancement. In an administrati)
system sensitized to observe minute distinctions in rank and privilege ab
devoid of techniques for evaluating work performance, an individual official
own perception of his situation may be vastly different from what an exterft
observer might think it to be.

ig e seen to be

government servants, not farm advisers. Tho
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who have professional qualifications hold formal title as officers; they do deve-
logment-related tasks on assignment. The occupational norms, 'i.e. the expec-
tatnom_s x:ibout hours of work, type of work, behaviour on the job, et;. are those
of a civil servant, even in technical fields where one might have exp;,cted indi-
viduals to orient themselves towards professional reference groups instead
We have already seen that the field worker, as an official, is accountable u .
Yvards to his superior rather than downwards to his clientele. In this respecI:,
held. staff in East African administration have much in common with local
oﬂic1‘als .in other ex-colonial nations. They can take unpopular actions with
rclatnye impunity; but, for the same reason, the Government cannot assume
that its field staff are automatically local leaders. Indeed, within East Africa
.strong local leaders are often noticeably absent; local communities wait pass-
wcly{ for the Government to take the initiative, while at the same time local
officials are disinclined to take the risks involved in forthright action.

.6.‘ To be effective in this internally politicized setting, an official must be
w'llhng' to pay a considerable private cost. Either he will incur the disfavour
of senior officials because he uses departmental resources for purposes which
are important but not specifically sanctioned, or else he must invest extra time
un.d money of his own to establish informal liaison across departmental bound-
aries. §dministrative entrepreneurship in the field carries few rewards and
many risks. The few who do take such risks tend to expect as a quid pro quo
that the Government will allow them certain privileges not strictly required
for the immediate performance of their official duties.

7. In many localities, there is still a wide split between the formal or “paper”
system, representing the Government’s official view of its achievements, and
uctufll realities in the field. This divergence originated in colonial attem;;ts to
rgctxfy certain undesirable activities by passing statutes to make them illegal
fl‘anzanians have their own term for this affliction, wazimu wa Mzungu 01.'
‘the D.C.’s madness”.)" Begulations and policies continue to be made u; all
the East African countriesswhich far exceed the field administration’s imple-
mcn_lation capacities. Faced with conflicting and even impossible directives
officials react in much the same way as their predecessors did under indirec;
rule. Cohen has shown from Nigerian data that when conflicting standards
Il're selectively enforced, officials will feign the public achievement of most

t’i}:'gets whilc' privately seeking out informal contact with the centre to learn
!in;t }:e§pectlve !eve}s of non-pertormance will be tolerated.** Local officials
. UIl eir authon.ty is greatest in regard to those who are breaking the formal
logb a;:ons. but since sucl3 large m.meers are involved, enforcement will appear
S ed‘aphazard a{xd arbitrary. Exthex: the local official must turn a blind eye
cxi:r slevents taking place a.rour.ld him, claiming official achievements which
diréctf)n y on paper, or else in his zealous attempts to implement unrealistic
= ..wes he' will destroy the Government’s legitimacy and his own future

ectiveness in the area concerned. Thus, the widespread existence of a double

‘ Standard corrodes centre-periphery relationships at all levels within the field

4dministration.
8. The field administration is starved for administrative capital. The extra
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items which give an organization its administrative strength, Land-Rovers,
mileage allowances, typewriters, proficient secretarial staff, etc., are very thinly
spread below the provincial level (with the exception of certain fashionable
programmes managed directly from the centre). In the remainder of the field
administration, most recurrent expenditure goes directly into staff salaries,
Officials are already cutting corners at many points: employing temporary staff,
keeping bottom level salaries as low as possible, withholding mileage funds
and bicycle allowances for half the year, running old vehicles without insp eC
tion, and so forth. Recent increases in the total numbers of staff are buildin
up a huge but invisible appetite for more administrative capital, waiting to b
triggered by well meant decisions to “improve efficiency”. It is possible tha
the Government might have to double its capital outlay and total salary bi
if it is genuinely serious about getting maximum effectiveness from the exis lin
staff establishment.

9. Whereas most provincial or regional centres in East Africa have
nucleus of reasonably competent administrative and technical staff, adminstra
tive performance at lower levels is highly variable from district to district. O
cannot assume in advance that a district’s staff are effectively implementing tk
programmes listed for their area at the centre. In particular, certain dis ric
have acquired a reputation as being “punishment posts”. Here the officials
tend to be either those in disfavour at the centre, or those without suffi
qualification to be nationally mobile. The features which give rise to such
reputation in the first instance—physical isolation, poor soils, a subsi en
economy, low value annual crops, labour migration, weak ties to the nati
leadership—are aggravated by public sector personnel decisions. Frustrated
a lack of local response, the Government resorts to sporadic campaigns
punitive undertones. When these fail, officials lapse into inactivity. The
educated officials from the area are rarely returned to it afterwards; ou
staff have neither the skills nor the interest to solve local problems; and &
people withdraw into an attitude of hostile suspicion towards the “stranger
who are sent their way from the centre. :

The above comments have been intended as the first step towards builds
up a more complex picture of development administration in East Af
They suggest that East African administrators derive most of their power a
influence from their positions, acquired by formal qualification and not ®
ownership, and so do not constitute a class in conventional Marxist terms.:
appears that bureaucrats do constitute the dominant, national elite, but #
bureaucracy is sharply split internally between local and national elites, ai
the latter group’s influence is still closely tied to its access to public Cte
bureaucratic positions. Thus the bureaucratic salariat is rapidly crystalli
the top into a dominant class in those countries which allow officials to
their positions to obtain preferential treatment in acquiring other resources: 4
urban base, directorships, business interests, bank loans, real estate, [
patronage, and educational opportunities.

East African administrators do not react to initiatives or perform in situl
tions in the ways that an outsider might expect. These differences are only pa
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"Dlam the vast differences in effective
qgencies?

Stock ;

n"’"\ production targets. Our chief eval
dlure of the linkage between producer
‘%mes
-
: il’.”lon. The Government’s role become
A e
0r

** All four trends are characteristic
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ly cul i .
n);anytgfrzz ;2] l:latqrc.fsome of them relate to an official’s outside interests, but
erive from the intrinsic features of the bureau ,
: cracy as a !
Although to a considerable exte ¢ s

nt the same tendencies | i
et ' are also present in
estern bureaucracies, they are more clearly evident here because the well-
being of the country is more dir

ectly dependent upon the performa

; ~ . nce of the
:intbr:ll ad'xmm.stra.t:or'u and because the economy lacks certain compensating
0 ancing institutions. At the moment the administrative organizations

:L:::;ll ;npl;::;t d?;r:lc]atcan II:CTfOIm certain ‘types of central initiative quite ade-
pcculia;‘ s ey at such initiatives fall in the domain of the administrators’
for exaxpple, the Tanzanian Administration ha
zational skill in performing routine administrative tasks, such as in the setti
up of the ten-house cell system, the conduct of the 1967 census or—moet .
presswel)./—the planned resettlement of some 41,000 families i;lto 72 & A
»'nllage§ in Podoma District during the last quarter of 1971. Yet thsuamaa
Admlmstrgtxon has experienced disastrous results from its atte.mpts to actslj'lme
higher agricultural productivity from the other Ujamaa villages which ;vg
u]rez'ady been established by mid-1971—a failure which threatens to unde i
the lmpa}ct of its efficient registration of new settlements. The remainder or;nti:ie
paper “.nl.l explain why one encounters such striking disparities between 1 ls
of administrative performance in routine vs. technical spheres. In our d'seve :
sion so fgr, I have tried to show that we are dealing with rooteci system l;llsl;
h_avc distinctive and uneven performance capabilities. One cannot ex SVtV :
:%mgle refm:m .to have a dramatic impact, except in so far as it taps mopr::ntaulxlr)ll
dquady built into t.he c:fisting field administration. If leaders wish to intervene
I)O improve administrative performance in the crucial technical sphere, it i
¢éxtremely important that they first understand the underlying charact i
of the systems With which they are experimenting. i
g

s shown considerable organi-

Y'n ” \' d
ENGAGED PLANNING” IN AGRICULTURAL ADMINISTRATION

Let us now examine how these general ideas apply to the sphere of agricul-

tify missing factors which might
performance exhibited by similar field

Unl: : ot
nlike other forms of public administration, agricultura] administration can

C : . . -
Judged against an external criterion : its ability to achieve planned crop and

uative difficulty relates to the indirect

; services and the production
© date, a large share of production inc . i

reases in some crops (such as ¢
= otton)
from expanded acreages grown by peasants without Government inter-

§ more strategic in those farmi ot
. ; e 4 ng acti-
where: new crops are being introduced; production is primarily fof sale;

¢ capital is being employed; and, land and labour are used more intensive-
of technologically advanced farming,
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which is consequently highly dependent upon the continuing support of effi
ciently organized agricultural services. d

The deterministic nature of this linkage imposes a high threshold on th
quality of supporting producer services. In using larger amounts of capital
producers need an efficient, off-farm financing system. To integrate purcha s
inputs and intermediate products more tightly into the farming system, thel
must be good local organization to ensure the timely supply of inputs. Ik
labour force must be able to perform specialized tasks and must have a
to “reserve” skills in times of crisis, which implies an institutionalized transf

of modern skills coupled with various technical specialists in reach of eac

community, Farm managers must be able to achieve a fine balance in &

deployment of staff and equipment to avoid the labour bottlenecks so chara qu
istic of East African peasant farming. Thus the process of intensification :
not bring higher returns to either the Government or the farmers until a tric
backward linkage has been made operational; higher standards of husbang
must be backed by increased sophistication of management which in turn ¥
not be effective unless supported by well administered producer services.
Farm modernization in East Africa is further complicated by the fact &
the existing enterprises are highly variable and quite risky. Intensification I
simply raise the risks and stakes all the way round. This poses a special pr¢
lem when one is encouraging farmers (or groups of farmers or even state far
to make the trade-offs typical of large-scale farming, where one hopes to of
the intrinsic risks by specialization, capital investment in irrigation, dise
control, extra technical advisers, bulk storage facilities and a nation- v
marketing system. If there is still one year in five or ten when the crop tot
fails, then productivity must be sufficient to cover the costs of both high oV
heads and high risk. Many forms of modern agricultural production in E
Africa are intrinsically a high cost proposition. They simply cannot pay
own way unless they can rely on flexible, highly organized, and efficient §
porting services—hence the incidence of protected markets for local 12
products throughout East Africa.
Unfortunately, the same factors behind high cost production equally al
production services. Where production units are dispersed, the product
changeable, timing important but varying between and within seasons,
where deliveries must be ordered long in advance, agricultural adminis cal
is necessarily organization-intensive. Few writers on development adminis
tion give this point adequate weight. Agricultural service activities typic
consist of a chain of serially linked actions performed by various Depa il
and administrative actors in sequence. A slip-up at only one or two points I
nullify the impact of all preceding and subsequent actions. Even simple
will require a large input of organizational effort to see that they are reli8
performed, but it is hard to guarantee a sufficient level of admini

concern within standard civil service structures.

Perhaps one out of many possible examples will be enough to establish'
point. An agricultural officer told to set up a spraying regime for a local
operative society might well face the following list of activities:
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1. Check the
recommended teals
] Tghscarch g sprays and application rates with the nearest
. eck what kinds of s
prays or dust are in stoc .
3 éllllczcirf af‘iet;dvance orders if necessary ¥R suppliers,
X with the field staff on the curr .
§ ent :
spraying of plants ought to bogin Crop season to determine when
Arrange refresher courses f '
5. .ok rses for members of the sprayi
ec.:k on the mechanical condition of sprayer. RIS feam.
6 are in store. yers and see if spare parts
. Check : ]
ek a:: vtvlilteh credit-worthiness of the society and the Union with th
! potential i S0 B
be issued. suppliers, then arrange for a letter of credit to
See that the Co-o i i
. perative Union issues |
socie ocal purchas
Lo o s o b e of 0k i s
e field staff lists of soci i
e g ociety members, ;
g Sctr:i;dt)}; :ndhw(l;olse credit record warrants advance Spr‘:;l]i?]sge et mel
. schedule of visits for spra ;
G X y teams t
; gl:u ‘:ldn}ll‘ ﬂllS(tratlon, i pshbnit ke ms‘:do follow and see that they,
. echieck arrangements for tran ;
sport and a dri :
spray and later to collect the field staff and to denc to pick up the
. scheduled points. 0 deposit them at the
is schedule may be re ;
: peated all or in part ; ;
currentl : C1n part up to eight times i
Large); ;'c:mammended Spraying regime for cotton inggukun:Zl;g S;aSOD (‘th "
. regiongsrjn [hes. such as-the crop introduction campaigns I;ro anzadmfa).
in the total volu ¢ current Five-Year Plans, entail a commensurat B
maintainad Lut m;e]()f administrative activities. Field trials must b: llncrease
must be Prepareg ::1 clllated; see.d supplies must be arranged: advisory m:tc at'Cd'
tonstructed, and staff dS té'llf'fhtramed; and processing facilities must be 1‘inaenacllS
Producers (whether iniii'viduz}gzl ergl_ B e Lin Reek Aicn of le::;’g‘
of centrali : alsvor Ujamaa villages) to be th i ini
for 1her:;:flcclf technical services carries with it an immense grp:ZSjlve.recnplems
in the hi v:l:s responsible. The implicit service load is espfcial?an'ona] o
ue, cash crop industries where it is further ampliﬁe}c,l lglpgl%ant
y er-

“QCS bet y p

f C l i i
t

ol ler private o‘r. sociglist auspices unless so;
bt tgeim m‘a‘Zilgna oefdex;ra ‘.mt;c’llxgence” effort of a manx:;e(:;l:l r:ftut:rar!y bk
R i agr Sg anning”. The organizational imperatives for et;f. “fhat
Ytrlically imeﬂ(xke& m'ebody must keep the daily activities of disti e
Pl orservxces un_der surveillance, must frame contin encl:n s
bt o s market shifts Rrematurely, must indulge in bgurcay P]aI}S
il gt prepare(ict:re the commitments implied in an action pro, :Cratlc
Bl |0 i ven to break‘ the rules in an emergency. Thisgi:: oy
g ercise of c.erta.m planning techniques. It is a speci ml.lCh
P belween an organization and larger events and evidenl:c ;.:]a:ut.nhd
e
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organization as a whole is under rational control. When an organization re-
gularly uses its planning capabilities for their maximum strategic effect, then
it exhibits “engaged planning”. ',

Needless to say, “engaged planning” is rarely evidenced by the usual civil
service bureaucracy. First, civil service rules prohibit the lateral communicas=
tion so vital to the co-ordination of complex processes. Second, it is difficulg
for anyone other than the man at the top to request re-evaluation of commit-
ments because of changed circumstances. Third, civil service procedures almost
never require the formulation of contingency plans: instead, when a
strikes, the organization goes into immediate paralysis until higher orders a
received from above. Fourth, many of the initiatives needed to realize lon,
range objectives are in their immediate context technically illegal. And, lastly
there is no shortage of good excuses relating to difficult local conditions
justify non-achievement of plans. In place of “engaged planning”, therefon
one normally finds what Robert Chambers terms “planning without impl
mentation™ at the centre and “implementation without planning” in the field.

Economic planners who blame the lack of Plan realization on failures @
“implementation” are missing the point. On closer examination, failures ¢
implementation usually derive from a weakness of planning capability in th
field agency itself. The usual remedies proposed by economists, better planni
technique, more direct controls from the centre, more finely differen aty
targets, do not stimulate “engaged planning”; quite the contrary, they inhib
its emergence. We must find other ways to ensure that organizational inte
ligence is created and used in the field administration, The task is doubly col
plicated by the civil service tendency already mentioned of putting all
resources needed for effective planning at the centre and not in the field.**

Commercial organizations use three general tactics to build up their ow
planning capabilities: (1) they may simply put one man in overall charg
choosing him carefully on the basis of experience and demonstrated perfor
ance, and then holding him responsible to see that the organization acts in
rational fashion; (2) they may add extra intelligence staff—personal assi _‘
consultants, advisers, and planners—to sit at the manager’s elbow; and, (
they may stipulate that all decisions whose outcome have long run cons
quences must be subject to special preparation (e.g., required procedures £
drawing up budgetary estimates, for costing major capital expansion,
forth). Most large firms in fact combine all three solutions, experienced contr
specialist staff, and designed procedures, to minimize the risk that exters
events may catch them unawares.

We can detect a parallel evolution in the measures taken by governments:
give their agricultural administration a greater planning capability. The sim|
est solution is the one adopted by most colonial regimes which puts an in
vidual professional officer in charge and leaves him to supply all the plannif
co-ordination and evaluation personally. This *“*hub-and-wheel” form of ma
agerial control tends to emerge naturally in the colonial situation (or, for th
matter, in any organization that employs large numbers of lowly qualified st!
under the supervision of a few, key professionals). Told to organize compl

and
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activities from scratch without supporting professional staff, the centre-post
man sets up a circle of subordinate workers each capable of doing one limited
aspect of the total operation. Thereafter, it is always quicker for the centre-
post man to perform the difficult tasks himself than it is to train someone else
each time a special skill is required, The subordinates soon become accustomed
to r'elyl.ng on the centre-post man for all inputs of a supervisory, planning, co-
ordu?atmg. or decision-making nature. The system can work quite smoothly,
provxged .that the centre-post man is hard working and has access to the “re-
serve” skills needed from time to time. Even if not initially a good manager,
under pressure he gets such intensive feedback that he either becames reason-
ably competent or else must withdraw from the game. Of course, it helps if he
is already professionally experienced and if he is left in his position for an
extended period.*s

This pattern was responsible for many of the more successful colonial deve-

lopment schemes. Looking through the records, one will usually find that the
successful schemes had behind them an individual willing to put in a large
amount of invisible planning and supervisory effort for several years, in return
for the freedom to act as king in his own sphere of administrative responsi-
bility. The roll-call of men whose pet projects fitted this mould is formidable:
in the Sudan, Gaitskell at Gezira; in Kenya, Benson at Meru, Chambers at
Kerugoya, Maher at Kitale and Giglioli at Mwea; in Tanganyika, Malcolm in
Sukurpaland, Dundas and Bennett at Kilimanjaro and Nelson at Meru, Since
even in the commercial world a few one-man empires survive the competition
of highly institutionalized corporate giants, it is obvious that under the right
conditions *“‘hub-and-wheel” management can be quite effective,

However, certain characteristic defects usually emerge in the longer run. Only
lhc' man at the cengre accumulates direct planning experience, while the organi-
“alion’s planning techniques tend to remain non-formalized, personal to the
:li(iilll;zvlgefr. Total performance depénds heayily on the vision, motivation, and
. s of the f:entre-post man, and no provision is made for the time when the

ork load will be too great for one person to co-ordinate. The centre-post man

‘ S\‘Omes more and more irreplaceable, and in short, the features which are a

rddrl)] («’;t early stages of organizational development become a handicap later on.

bl b1when the top man is moved, someone just like him must be found: there
¢ no subordinate groomed to take his place.

Anyone who has lived in an ex-colonial country will need no introduction

‘_he pattern described above. Examples abound on every side of men who,
Ing once been socialized into this

o ce . managerial pattern from beneath, now

to it in order to “speed up” development. It is paradoxical that in a
h level” manpower, qualified people are still underutilized
up of top officials monopolize the key decision-
nd nothing strange in the fact that they are called
: jobs simultaneously; after all, this is what their
Nial masters did. They fail to realize that the “hub-and-wheel” is most

"N to perform four or five

. °d to field operations, not to high level positions at headquarters, The pro-

lonal officers in the colonial service often put in a substantial invisible
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tion funds wer ;
By thenyian ‘; :t;i;:}?sl:ll-etto support the creation of new cash crop industries
inherent in standard ci ?l Ors were we]]' aware of the managerial deﬁciencies.
would, Sl g o o “:vx service practice, It was felt that the best solution
tacilBIR B et at , vertically mtegratcd services designed from scratch to
- lmoWont;ol under typical East African field conditions. The
Agriculte Corporat‘n of such parastatal organizations were the Tanganyika
Authority (KTDA) al? (or TAC, now defunct), the Kenya Tea Development
hemes R nd the British and American Tobacco Company (BAT)
same mgEEE al:etl}ll eprce add.monal agencies have been established on the
Board in Kenya), and iodi;lzz:}?::a Tea Authority and the National Irrigation
’pfli:ﬁ d across & i ot CX-BritiS?rrftsg form of agricultural services is
e A )
cipantsnil:l& gelf:;tu;'cs from civil service routine were as follows. First parti-
be maintained betg»rvemmfe were usually registered so that known ratios: could
vertically to the predf)rr)llis::te?als?xnirzg\:ﬁ; i Sec PRI e
- ; er an integrated over .
Co-ordigfioid;:?‘i’ages which resultefi from this important chang:uw?rzm:l?zt
cop peidi R zgn];eparate functions became much easier; weaknesses in
there was a de facto . 'l'bc fmbed. Dack 1o fajluces of specific services, and
against the crop 'I'hj(r:sI ing on the total overhead costs that could be cl;argec{
o made-on . » Services were usually put on a self-accounting basis;
another without beinne operation could be re-employed to maximun effect on
most civil service a g returned to the general revenue pool (as required in
managemie R gencies). Fourth, close attention was paid to personnel
e resc;u :cess were analysed to determine realistic work loads, admin-
1 ratherwe:) Sfared to actual nged, incentives were tie& to job
middle levels were 'gt;re i fOrma! qualification, supervisory staff at the
take problem-solvin “tgthened, and individual managers were expected to
factor was added bghac ion on théir own initiative. Fifth, a built-in safety
Plerformance at eacg leszlln?_ai(t)ui?utcr?:tc l;: Otn tc};)uality Ponttey il oo i
sligh . X ast, the managerial i
Wegre”e);l C’::;’;: ::itrtacnve tt.:rn.ns thay those available in t}?e pubsltizﬂsxgzegl:;:il
Thus the stgren t(l:er:-m s m then.r posts for a number of years. '
nar(;ge. parastatal (g)rganli‘gt?cfn‘sﬂ?i?; lgcg)taggcli::"l))]cmen'?ﬁon sepabilios In Chime
ed them - : : y accident. The men R
ample s li]::yzli?:gs ;:ﬁ;n;:;cc in a.gncultural administration. An exill]l(;n!:l::.
it older tea industry, which the Government decided to
ans, the Ministry setm:x management in the late 1950’s. Before finalizing its
agati, near Nyeri; it al p a pilot tea production plant for smallholders at
Roduction ros) in’ & so sent a senior departmental official on tour of tea
. rT DA as an inde;e::ieil:d iﬁz?in?zcmrﬁmg e Mih o tp i
HTeasy S 5 ol uded representative
! 3ricu&mt?ec:dmr${suanon' the Ministry of Agriculture, the ST:::nyitt:
Riicq heavily O;p(:he ion, apd the Colonial Development Corporation. The
oM prehensi experience of Com{nercial tea estates in drawing u 4
ive programme for the expansion of smallholder tea in Kenyga. ge:

component of planning and supervisory effort, so that mere replication of the
formal duties will not bear the same results, and, in the larger bureaucraci
found today, the formal aspects of one-man management prevent a lag
organization from making full use of its internal resources. Thus a main pro
lem facing ex-colonial agencies is their need to break free from an OVe
dependence on any one [op official : to encourage the widespread exercise
professional skills by a larger nucleus of key staff who jointly ensure th
“engaged planning” takes place. ‘

Over-centralization is especially hard to counteract in East Africa beca
it is strongly reinforced by an interaction between the environmental sit
tion, managerial structures, and the predominant values towards ad minist
tive authority. As we have seen, the “hub-and-wheel” emerges natur y
situations where subordinates are mostly unskilled non-professionals.
manager comes to expect that subordinates should have very limited author
and should simply “follow the rules” in their respective niches. This assul
tion neatly matches the attitudes towards authority shared by senior ¢

servants who have come up through the ranks. Similarly, the occupatiC

structure of the typical field bureaucracy perpetuates the situation.
managers are provided with large cadres of poorly paid workers, whose ¥
performance is both unreliable and not subject to realistic sanctions, it i’
to be expected that they will continue to do the vital tasks themselves. |
reluctance to delegate such tasks is reinforced by the civil service rule tha
official can be held accountable for all actions by his subordinates.
colonial experience has left senior officials fully aware of the need to husk
the power which accompanies bureaucratic position. As a last resort, SOl
them even prefer to rely upon politically “neutral” expatriate advi
short-contract rather than to risk giving subordinates the managerial eX
ence that might enable them to constitute an effective challenge from b e

CONTEMPORARY SOLUTIONS TO THE NEED FOR ‘‘ENGAGED PLANNING”

If the one-man project structure is a potentially dangerous solution
need for managerial independence in agricultural administration, what ¢
possibilities might be considered? We can identify two, further structura
novations which have the same objective: (1) the “designed orgarn
whose structure and procedures have been preplanned to facilitate overa
nomic performance, and, (2) the “task group” of professionals WOL 0"‘
gether as colleagues to achieve agreed targets. Alternatively, the centra ¢
istration might resort to general solutions, either: (3) increasing the Pres
on the field administration “from above”, or, (4) decentralizing resources
decision-making to lower levels. Let us look at contemporary experience
each of these solutions. ’

The colonial regimes began moving towards the first structural reform
above in their closing phase, after successful development projects had &
arge for individualized control and when Colonial Development COE
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is a technically demanding crop, which can only be grown in acidic soil
which must be carefully and regularly plucked, and which must be deliver
to a processing factory within hours of plucking, The KTDA is a model ca
to illustrate how organization can be deliberately designed to achieve hi
levels of performance under adverse field conditions and using mostly low ley
staff.

The KTDA provides all essential crop services internally to its membe
The crucial innovation was the KTDA’s adoption of army-type four-wh
drive leaf delivery lorries. These allow the KTDA to collect picked tea irof
network of buying posts dispersed in wet and mountainous areas without
course to the construction of first class roads. Factories are jointly owned
commercial firms, the KTDA, and (eventually) the growers; factory plans
modified from already proven designs on commercial estates. Because 0!
overlap along the boundaries of collecting areas, it is usually possible to d
the construction of new factories until acreages have reached the mini
throughput required for economic operation. Growers are paid monthl)
facilitate the stabilization of the labour force used for tea picking), and
receive necessary inputs on credit through the KTDA. The leaf inspe
officers at the factory provide a cross-check on the quality of extension
(and vice-versa).

The field advisory staff are jointly appointed between the KTDA ang
Ministry, and so cannot be transferred without KTDA approval. Each ¢¢
man receives a bicycle allowance and has about two hundred registered gre
to visit at least quarterly. Farm visit books are kept in duplicate for each gr¢
the books are used to record advice given at each visit and to evaluate ¢
standards of husbandry (under a complex system for awarding pos
negative points). Growers are categorized into three husbandry classes.
those who persist in ignoring recommendations can lose their reg
They elect representatives 10 sit on Divisional and District Tea Co
which control the allocation of new acreages and capital development
The local Committees elect representatives to the Provincial and Na
Boards. The field staff are supervised by Tea Assistants with motorcycl
overall charge of each district is the Tea Officer, with a Land-Ro ve
membership in the usual co-ordinating institutions within the district
KTDA organizes refresher courses for all its staff and for select tea gro
its own experimental estate; it also has direct Jinks to the regionally-b se
Research Institute at Kericho. By overlapping the memberships of its CO
tees and Boards, and by rotating the site of Board meetings to each of th
zones, the KTDA management has kept in close and continuing touch
production performance in the field. It is not surprising that it has consis!
met or exceeded its national production targets, even though other at
to sponsor smallholder tea in Asia have usually failed.*” S

Perhaps the outstanding defect of this “solution” is the fact that those
the organization are not aware of the functional linkages responsible |
success. The organization’s carefully designed components are soon 4 DS
.o s weonioe rocedures”, and thereafter can be modified on an @
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za:;sa ;\;t:;utt rekgard for-their role ip th'e total system. For instance, the KTDA
g i t{a es considerable pride in its successful sponsorship of vegeta-
R the10n (()lf tea by the growers (an “egonomy” measure to relieve the
e need to keep up its own nu'rscnes). In actual fact, this innova-
- TZS estroyed tpe KTDA's long-standing monopoly over planting mater-
lfa s. The spregd of.nllegal plantings is jeopardizing the KTDA’s entire system
for grower registration and control, since the illegal product has to be smuggled
into the leaf being sold by legally registered growers.*” At a stroke aﬁgthe
careful!y accumulated records of input use and yield become unreliat;le' and
once discovered, these irregularities become a potent source for duplicit;r anci
_bnbery among contact staff. The usual risk that an organization does not put
1{1 tlee effort needed to keep its activities under control is heightened in 1t)he
designed organization” once the designers have packed their bags and left
. Two .further weaknesses of the “designed organization” might be mentio;led
in passing. First, because it offers such a comprehensive range of services, it
necess.anl.y operates with rather high overhead costs. A highly bureaucmti;ed
nrgamzau(.)n of this kind probably could not pay its own way under the tight
cost margins which we find in low-value, annual crop economies. A second
\yeakness is the organization’s built-in technocratic bias: it pays s;cant atten-
tion to the growers’ own welfare. Other balancing mechanisms are needed to
Zpéure t.ha.t parastatal crop services do not stimulate social and economic
¥ (ll :Zr;:et;:n, and do not degenerate into a vast patronage system for privileg-
A_ more radical solution is often recommended but has seldom been tried in
?}irlc?: tlfe organigatiqn of quasi-professional service teams in the rural areas.
thec (l;it:: l.ll;'[z:ppealmg in its simplic%ty. Instead of the usual field bureaucracy,
b di : 1t could coqcentrate 1ts. resources at the contact level where its
o }1] y ltgul;:: wx‘th production actnyltles. Task-oriented, multi-func-
oy in: ou] set'up, to be requn.mble for solving most local prob-
- terna resourcest '].‘-h_e compos[tlon of each cadre group would be
agricultuia ! o cpntam all esse.ntl'al p'rofessxonal skills needed to offer the vital
i Chserylces (e.g., spr:cmhsts in the ﬁye main areas of crops, livestock,
" SUbstietrlr:txstry, marketing, anf.l n'.lechan.xcs). Intensive political education
i e 1mo_ra] for. financial incentives, making cadres conscious of
giluge;j i tgl ro : in national de\{elopment. Cadre performance would be
- ;mfls of the value of services rendered to the local community, The
s andewo 1:)1i1UZHOf group action 'would me.lkts co-ordination almost auto-
resou;—ces St Oc;c:lxr?lgz dt:fsmaxnmum flexibility in the use of government
Drc}:g‘:’:v;‘}: if w; l%ok at the surrounding administrative context we can ap-
e burezuiuct' ideas have been extremely difficult to implement.
b distir: ic 2111ctlons are at present left to the discretion of bottom level
e . guis betw.een two funflamental types of administrative autho-
v, that based on professional expertise vs. that based on the formal chain

of . . .. .
» Comn.la.nd. it is clear that the administration recognizes the latter alone. Of
urse, it has long been observed that the two types do not mix easily, so that
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a fundamental cleavage between “staff” and “line” appointments is found in'
most larger bureaucracies. The underlying antagonism has been clarified by
D. Willar, who points out that command authority (i.e., where actions are:
determined according to rules) is associated with simple and routine tasks,
with short training emphasizing procedures, and with close supervision; where=:
as professional authority (i.e., where actions are determined by decisions on
the-spot) goes along with complex and variable tasks, with long training, and
with generalized supervision.*” To expect local officials to act in a discretion:
ary fashion and to be judged in relation to the completion of tasks is to as}h
them to work against the grain of the existing system. Unless the system as
a whole is changed, the injection of professional staff at the bottom would onl
increase tensions within the field administration. .

The appointment of new cadres implies that the existing contact staff wou f

be gradually

displaced. Senior officials are reluctant to endorse such a polie
because new cadres would demand substantially higher salaries than the ur
trained staff receive, and the government would still be left with the questig
of what to do with those who are replaced. Given that recurrent costs hay
reached financial constraints nationally and that the administration is und
pressure to supply as many jobs as possible, policy makers may prefer th
situation as it is.

If we assume that the present field hierarchies would continue, the ne
cadres would be placed in positions comparable to those now held by
“trapped elite”. The younger, better trained officers in lower level posts a
already the most frustrated and probably least effective members of the b
cracy. It appears rather optimistic to hope that the new cadres would be &
most highly motivated segment of the bureaucracy when in actual fact ¢
present incumbents of similar posts are among the least motivated. ‘e

Moreover most leaders do not realize how high a level of skills and 1
sources is required to sustain effective rural development. It is quite unlike
that economy-minded planners would allow the lengthened periods of tr.
and increased field resources which task-force cadres would actually re
in order to solve rural development problems.

The basic point which economic advisers have not grasped is that d
higher salaries and longer training, a professionalized development team C
raise overall productivity of resources to more than cover its increased cO8
Unfortunately, professional staff do not achieve higher productivity unless |
institutional environment is congenial to task-oriented activity. The ado
of a rural cadre system without changes in incentives and a modificati
the bureaucratic hierarchy could leave the field administration with the WOr
aspects of either system—defects which no amount of political education cot
fully rectify.

Until now we have only considered structural solutions to increase the eff
tiveness of agricultural administration. All three of the managerial patterns
have reviewed—the “hub-and-wheel”, the “designed organization”, and |
task group—are devices to improve the internal organization of bureaucra
work groups. But are these reform measures really necessary? Anyone f mil
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;lttlgcttlel: ::1:?12, pl;::eso?f(ﬁeld administration at the bottom levels might be
o) th: ::c::] t.rggvuld performance be raised by merely increas-
Bureaus:ratic pressure can take various forms. The measures which are fre-
quently discussed at the centre in East Africa include: (1) directives enforcin
the ad'herence of the field administration to civil service rules; (2) new proceg-
dyres mteyc?ed to improve “efficiency” by reinforcing central control; (3) reduc-
tion of'pnvxlcges and freezing of salaries; (4) substitution of less qt'xaliﬁed for
proft?s?lonal staff; (5) shortening of pre-service training; (6) restrictions on the
provision oif administrative capital in the field; and (7) imposition of production
targets. Pgsxcal!y. these are all ways to squeeze higher performance from reduc-
efi .admmxstranve expenditure. Though most widely employed in Tanzani
similar measures are being tried in all the East African countries. o
Our earlier description of the field bureaucracy gives some indication of the
reasons why these well meant “efficiency” measures often produce bizzare and
gnmtended effects. Because civil service rules bear little relation to work per-
?ormance. the attempt to enforce neutral procedures may in fact increasept;e
mterpal politicization of the staff. To improve “efficiency”, the Treasury ma
require t.hzft f}lnds are tied rigidly to their original vote headings, thereby fur):
1her diminishing flexibility and the room for individual discretion "I'he vehicles
whn.ch make informal liaison across departmental lines feasible .may be cate-
gonzed.as “luxuries”, while the mileage funds so crucial to field supervision
of. relatively untrained staff are usually one of the first items to be cut. Econo-
mists succeed in reducing the training and quality of professional staif on the
grounfis that “by appropriate systems of delegation, supervision, and referral
the skill limitations\of auxiliaries can be largely overcome”,™ wit'hout realizin ,
?hat §uch syst_ems for personnel management do not exist in the field adming-
:tmuon. Actx.6ns 'takcn to improve administration at the headquarters soak
inp atllll th; capital investment available for the administration as a whole, leav-
Iusg-u t:h eld staff 'wxlhout the Tesources required for implementation. And,
. y ¢ mere setting of pr-oc.h':cuon targets without regard to an organization’s
ility _to mf.iu'ence the activities being counted has the well known effect of
:::sl:,cmg tr1v1;l and misleading.statistics. In the longer run, therefore, such
r=. ::s malg'l ave a very undesirable after effect: the scope for local action
- problems is further reduced; the field administration becomes even
I\tle depend-ent on the centre, and the existing rigidities are reinforced.
briul}; a;;;]ysns suggc;:sts that East African field bureaucracies tend to be quite
e n pfut under pressure.fron'f above. Increased pressure might generate
S th;e)e;i olrsna\;l;ilc if planning linkages between professional staff already
ot cﬁ .]d ere, to .tbc contrary, key staff and services are missing,
- ea1 : ; organization has not yet begun to react to its surroundings
e oo;n ztx;h;on, too much pressure can be extremely dangerous. Pressure
g sb‘x:obe]l z t.o]cl?ange an orgamzatlorf’s capability for “engaged plan-
s ,as 08 o cla cia ..1t.must be accqxgpamcfl by complementary measures
- cial permission to break civil service rules) which facilitate direct
ion and which increase the resources that can be brought to bear at the local
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. . u . v
1. Otherwise, local officials react to increased pressure in con’mtemrpsr];dw '.,
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an outside agency (usually ‘¢
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adfnm:}t:East African governments have tried toﬂde;)ent.ralxtz; dg:lo
iviti i i nd District Councils, During the deca
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i i under intensive trial, the ce
that these innovations have been gl
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h sharp difficulties that it has : . .
f:e::] ((:)f sucll;pservices.“‘ The East African experience with deconcentratio
been shorter, but both Tanzania and Kenya have .trlxeg.to :tzng;h;ngﬁ 3
i ivi ted provincial Directo ul
ing while also giving newly crea incial : n b
pla:tn lflzg'mal power over most agricultural services in thgxr areasi In .
igxll-:tance have these promising innovations had much discernable im .
i i ions. |
nomic performance in the r.egxo _ L ol
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the problem has been that the designers of these utxlxlxov::to‘x:; g
traliza Insufficient thou
ization was a structural panacea. ziven
;:: . organizational correlates which must aqcompany decetgtriili)z:mm; 2
negw structures are going to develop the capacity to manage ; e o .
rogrammes. The issues which have never been adequately re (
p it

4

f()lllm'vlgt.xe arguments in favour of decentralization imply that field staff

ocal needs than do central officials. B
how haveha bet::;ekl;:::ls(;ﬁho: iutset. This assumption' is not nec?ss"
problems aEvet African practice, given the rapid rotation 9f senior stalt
i Curremt'na: and better knowledge may lead local ofﬁ_cnal.s to oppo
i pozl it;onal decisions. To be effective, decenfrahzatnon a§ a £
constldl:e:emart]ched by a willingness to stabilize the key implementation St&
mus

i f assignment. ) .
thezlr Ere?;e:,s havfn been reluctant to admit that development priorities
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as one moves down the hierarchy. Substantial decentralization inevitably
generates conflict about how resources should be used. If a Government is
serious about participation, it must face the bitter possibility that actions will
be taken which conflict with central priorities. Worse yet, national leaders are
particularly sensitive about the overt expression of opposing political priorities
(which are bound to surface under genuine decentralization), while senior offi-
cials do not accept (as we have already seen) the legitimacy of decisions taken
without their prior approval and full support.’® By definition, real decentraliza-
tion must allow regional actors to commit the central government’s subsequent
allocation of resources, if not entirely, then at least to a degree which appears
significant fo them. In the prevailing East African circumstances, therefore, the
policy of decentralization is foredoomed unless leaders at the centre change
their attitudes to their own authority, and some mechanism is found to facilitate
the rational resolution of conflict at the point where these tensions arise in the
field.

3. Full scale decentralization implies a corresponding upgrading in the
quality and diversity of technical staff based in the field. Indeed, in order to
achieve integrated decision-making, one must presume that the Government
can find generalists able to take decisions impartially in respect to radically
different technical fields. It is no help, for instance (as Tanzania found to its
chagrin) if a trained veterinarian continues to favour only livestock interests
after he has been put in charge of all agricultural services in his territory. A
similar problem arises in “backward districts”, which already have the weaker
technical staff. Unless special measures are instituted to provide such areas
with additional, high calibre staff, full-scale decentralization may in fact
accelerate economic differentiation between areas and regions,

4. Another way to safeguard the centre’s legitimate interests is to build up
an inventory-8f field tested procedures to be used in regional decision-making
(the Government’s hope beipg that such procedures will ensure a minimum
level of standardization and, economic rationality).5* Unfortunately, the usual
experience has been that structural quesdions pre-empt the centre’s attention,
leaving the design of procedures to occur haphazardly as the field admin-
istration moves from one crisis to the next; alternatively, the earlier procedures
evolved under central administration are continued in a half-hearted way under
the new system.

5. In some technical fields, there is little doubt that certain kinds of deci-
sions—such as the physical design specifications for water installations or road
works—can be most cheaply provided in high quality by small, central units
Who provide standardized instructions for the whole country. The field admin-
istration is often not aware of the strategic nature of many highly specialized
activities, and it is not uncommon to find that one of the first “economies” to
be instituted under decentralization is the sacrifice of funds for various plan-

ning, survey, or maintenance units.

6. This possibility raises a more general point. Types of planning and parti-
Cipation differ for programmes of varying scope and purpose, just as the suit-
ability of planning techniques changes as a programme matures, So far, plan-
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ners at all levels in the administration have defined their sphere of activity in
relation to the allocation of new physical resources, leaving the subsequent
implementation and operation of programmes without any systematic assist-
ance. Since well proven techniques such as PERT exist for implementation
planning, and since the field administration is more heavily involved in manag-
ing existing programmes than in creating new ones, this is the point to which
priority attention should be directed.
7. Very little work has been done to identify the distinct planning needs of
different types of development measures. Until we have such information, it is
extremely difficult to decide which planning functions should be retained at
the centre, and which located in the field. At a minimum, I suggest we need to
distinguish between advisory and operational services; it is the latter—pro:
grammes for forestry management, water supply construction, crop storage
and the like—which pose the knottiest difficulties under decentralization. A
further distinction might be made within the advisory services, between those
oriented towards low value, annual crop areas and those attached to vertically
integrated cash crop industries.
8. But most of all, decentralization in an African context can easily run foul
of existing ethnic tensions. Here is an added reason why procedures for a ;
cative decisions are so vital to the success of decentralization. Even so, there.
always the danger that regional decisions which do not cater to tribal inter
(as the primary basis for decision) may appear to do so when viewed from ¢
centre. Planning for decentralization must anticipate that ethnic clashes
grow in intensity once people realize that decisions are being made in the fi
These difficulties have been well documented in several East African studie
of local government, co-operatives, and provincial administration. In particula
they are clearly identified in two recent Tanzanian studies: Paul Col
analysis of the working of the Regional Development Fund, and the rese
by H. C. Kriesel and others on efficiency in Tanzanian marketing co-op
tives.”® On the government side, however, there has been little correspon:
willingness to think about decentralization in analytic terms. Rather, one find
a tendency to sweep embarrassments under the rug by a blanket abrogation 0
the powers vested in regional and district bodies. One hopes that this will no
be true of Tanzania’s impending reorganization of the entire field adminis a-
tion, which President Nyerere announced in December of 1971.°° Ano het
national experiment in decentralization can only be justified if careful atten ol
has been paid to the lessons of the past, so that changes have a good ch
of realizing their objectives. The day for blind experimentation ought to
over. We need more sophisticated thinking about administrative systems
their totality to identify which organizational correlates are essential for succes
under each kind of development programme.

EMERGENT DEVELOPMENT PROBLEMS IN EAST AFRICA

Looking backwards, we can discern several worrisome trends which "‘
to be symptomatic of ex-British administration the world over. Under neithe

139 PROBLEM OF EFFECTIVE AGRICULTURAL ADMINISTRATION

the colonial regime nor the new governments of East Africa has it been
possible to co-ordinate development activities horizontally within given terri-
torial units, or even to devise effective techniques for regional and district plan-
ning. While some authors have written euphemistically about the “district deve-
lopment front”, to date this degree of coherence represents an ideal and not an
achievement in most areas of East Africa. The very fact that so many institu-
tional innovations—development committees, district teams, agricultural co-
ordinators, and the like—have been tried without success would seem to indi-
cate that some underlying structural feature within the administration makes
such liaison difficult.

Administrators face a whole set of problems related to the takeover of local
services by the central government in both Kenya and Tanzania. What mechan-
ism will be used to give a local voice in the allocation of these politically-charg-
ed services, and how will the people’s enthusiasm for self-help construction be
maintained in the face of continuing constraints on recurrent spending?

Many localities appear to feel that they are cut adrift from influence within
the central administration. Whatever the reasons for this state of affairs—
which may reflect the downgrading of the role of representatives in the national
government,®” the marked differences in calibre of staff between district and
lower level officials,®® the failure to create viable sub-district administrative
units with which people can identify,’® the civil service policy of posting people
outside their home districts as a check on “tribalism”, or simply the dissipation
of the solidarity generated by the independence struggle—it is not something
which can be easily reversed.

A growing number of field surveys witness the failure of some local services
to register any measurable impact after even several decades of activity.®
Although thjs danger is most acute for certain types of ill-structured activity
(notably literacy campaigns and community development work), the general
quality of bottom level services is sufficiently uneven to be a cause for concern
throughout East Africa. *

The lower level cadres of officials who are expected to offer quasi-profes-
sional services in the countryside are themselves often intensely frustrated by
their changing position relative to other cadres. As we have seen, the causes
of frustration are manifold at all but the very top layers within the civil service
hierarchy. The immediate consequence of this situation is that people are not
being well matched to positions where their supposedly scarce skills would be
fully utilized, nor are policies designed to stimulate development through
increases in the numbers of trained manpower having their intended impact.

At least half of these “problem areas” fall in the sphere of personnel man-
agement for the public sector, and so are subject in theory to planned action
from the centre. Given the tremendous motivational leverage which is intrinsic
1o decisions about postings, salaries, and promotions, one would have thought
this would be closely watched by central planners. Unfortunately, however,
personnel management in East Africa suffers from three crippling disabilities:
(1) administrators have inherited a colonial pattern which splits personnel
functions almost irrevocably between the President’s Office, central establish-
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ments, regional or provincial administration, the salaries sections of different
ministries, and the manpower section of the planning ministry; (2) the spectre
of tribalism and the accompanying accusations of favouritism make the Gov=
ernment very reluctant to have personnel matters aired in public; and, (3) the
continuing debate about personnel policy has been distorted by the self-inter--
ests of those involved, so that despite the large volume of commentary by
senior officials, disgruntled job holders, and utopian socialists, many aspects
of the relationship between rewards and performance are still unexplored. As
a result, individual civil service bureaucracies have made but minimal use of
their potentially great powers for the sophisticated management of personn
If and when central planners do begin to focus on personnel matters (beyond
simplistic manpower budgeting), they will find that a chief advantage to be
gained from a carefully constructed “penetration analysis” is its ability tg
identify the points where planned intervention might have the maximum
marginal impact upon performance within an administrative system.
The strategic importance of such analysis becomes even clearer if we look
ahead towards the policy issues which are likely to preoccupy the attention 0
national leaders in the coming decade. The unsolved problems which an
directly linked to decisions about administrative structures include: the emer
gence of the bureaucratic salariat as the dominant class, the growth of regiona
differentiation which has accompanied existing development efforts, the in
ability of the subsistence economy to support bureaucratic jobs required i
order to meet the demand for mass welfare services, and the explosive demang
for wage employment which has followed the spread of universal education.’
In the first respect, a “penetration analysis” gives the descriptive data H
chart the allocation of resources between salary levels and between the nation
urban centre and its rural periphery. Forward projections can indicate th
future composition and privileges of the salaried elite, making it easier f0
present day leaders to make astute use of training, recruitment, and posting
to counteract the many built-in tendencies towards class differentiation i
public service employment. Although macroscopic projections of this natut
can be arrived at without constructing a formal model of the administratiy
system, the existence of the model helps to pinpoint exactly which interns
decisions contribute most strongly to emergent class differentiation. ]
The growth of regional inequalities can be documented in a similar fashior
Information on past and present allocations of administrative resources withi
the field administration to various districts can show at a glance whether th
allocation is relatively fair (when controlled in relation to other consideratior
such as population, magnitude of existing production, and development poteX
tial), while highlighting the areas which diverge most sharply from the gener
trend. Central planners must be kept aware of these trends when allo
new resources, since the Government has only small latitude to change its over
all commitments in any one plan period. Once the data have been laid out
facilitate such comparisons, one customarily finds at least three kinds €
special situation where further information on the inner workings of the admit
istration is needed. There are Districts which are too heavily endowed wik
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ment benefits attached to alternative organizational policies in publ?c. ..;f
In the longer run, the desire to increase employment.opportumtxes.w‘
achieving high levels of productivity from salaried staff is self-contradi 1
Administrative organization is only one component among a larger set of po i«
issues encompassing the entire organization of the rural.econom.y. Even.
socialist countries like Tanzania, willing to indulge in massive gcﬁcxt ﬁnaP N
rural employment problems cannot be solved unless co-ordinated action
taken on many fronts.®*

CONCLUSIONS

We might note in conclusion Nyerere’s recent admonition that.the:'(
battles in rural development have been won. Now the hard work be‘gms. .
problems reviewed above are not going to dissolve by the mere arhcu.latx or
laudable development goals; nor is it likely that the international environm
will become appreciably more hospitable towards the eﬁo'rts of th.e develog
countries. The attainment of development objectives wx!l require susta
administrative performance at a level of managerial sophistication whxch_‘
only rarely been achieved within East Africa to date: v -

For this reason, the derivation of a more accurate image of exls.tmg adm
istrative structures is an urgent necessity. I have argued that while th f
administration can perform certain tasks well, it has not shown the ki
flexible and rational capability required for centrally planned dev?lgpme.
system’s built-in limitations cannot be overriden simply by admlm:v;tran
through the application of increased pressure from th.e centre. This ex
soon leads to administrative overload at the top, evidenced by an in
“lumpiness” in economic decision-making, coupled.with the erosion of
Government’s legitimacy among the people and oﬁicmls. at thf: bottom.

Unfortunately, each of the potential “solutions” which mngl.xt- be a
to stimulate “engaged planning” has, under East African condmon.? at
certain characteristic flaws. The main point of the paper is that such limi
can be known and compensated for in the design of administrat.iv?
Provided that he is fully aware of the unique features of the existing s i
the analyst can fashion design specifications which greatly -reduc_:e the ‘
low administrative performance. Such analysis should also identify the crt
linkages and key constraints affecting success in ditfercnt' types of devt.:lo
measures, It is most unlikely that any single administrative module will
to meet all the needs of a rural economy which is as diverse as that four
East Africa, nor is one necessary. ; g

East African governments are beginning to recognize some of the limita
of standard civil service practice when employed for the management of 1
agricultural services. However, attempts at r.cform have sopehow mana
combine the worst features of both worlds: in the econ.ox.nlc sphere,.ex
parastatal institutions have been set up which are privileged but in ;
while in the general administration massive changes have been applied 1
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criminately to the whole country (without accompanying evaluation). A prime
aim behind the analysis of administrative penetration should be to reduce the
Government's need for blind and risky experimentation, substituting in its
place a more flexible and realistic use of the very great administrative resources
which are already deployed within the rural sector.

FOOTNOTES

I See D. Brokensha, “Development Administration:
(Winter, 1968), No. 4, pp. 3-11.

2 B. Shaffer, “The Deadlock in Development Administration™ in Politics and Change
in Developing Countries, cdited by C. Leys (London, Cambridge University Press,
1969), pp. 172-211.

3 is paper is a revised and condensed version of “Administrative Penetration as a
Tool for Development Analysis: a Structural Interpretation of Agricultural Admini-
stration in Kenya”, Conference on Comparative Administration (Arusha: the
Working Party on Comparative Administration, 1971), p. 93. The details on agri-
cultural extension will appear in a forthcoming volume on rural administration in
Kenya, being edited by D. Leonard.

4 T.S. Kuhn, The Structure of Scientific Revolutions (Chicago, University of Chicago
Press, Phoenix Ed., 1964). For a useful application of Kuhn's ideas in political
analysis, see R. T. Holt and J. E. Turner, “Competing Paradigms in Comparative
Politics”, in The Methodology of Comparative Research (New York, The Free
Press, 1970), pp. 21-71.

5 By reference to “ideologies” of authority, I am emphasizing their rhetorical aspect,
rooted inside administration (which usually contains more than one type of autho-
rity), in contrast to macroscopic formulations like Apter's which try to characterize
an entire policy under a single authority type.

6 R. W. Riggs, “The Theory of Political Development™ in Contemporary Political
Analysis, edited by J. C. Charlesworth (New York, The Free Press, 1967), pp. 322-27.

7 J. La Palombara, “Parsimony and Empiricism in Comparative Politics: An Anti-
Scholastic View” in The Methodology of Comparative Research edited by R. Holt
and J. Turner (New York, The Free Press, 1970), p. 138.

8 N. Miller, “Research Priorities in Africa” in Research in Rural Africa (East Lans-
ing, Michigan, African Studies Centre, Michigan State University, 1969), p. 10.

9 A. R. Prest gnd R. Turvey, “Cost-Benefit Analysis: A Survey” in Vol. 111,
Surveys of Edonomic Theory, Resource Allocation (New York, St, Martin’s Press,
1967), pp. 155-207.

Prest and Turvey note in concldsion that it is the evaluation of benefits that causes
the greatest trouble, a difficulty compounded under East African circumstances,

10 A useful review of existing paradigms for the analysis of centre-periphery relation-
ships in M. Staniland, “The Rhetoric of Centre-Periphery Relationships”, The Journal
of Modern African Studies, Vol. 8, No. 4 (1970), pp. 616-36.

Il C. M. Coughenour, “Toward a Theory of the Diffusion of Technology” in
D. Myren, ed., Communications in A gricuitural Development (Mexico City, Rocke-

feller Foundation, 1964), pp. 75-83.

< A study of agricultural development in Embu District involving also E. R. Watts,
P. Mbithi, and J. Wills, all formerly under the Department of Rural Economy,

Makerere University.

J. R. Moris, “The Agrarian Revolution in Central Kenya: A Study of Farm Inno-

vation in Embu District” (unpublished Ph.D. dissertation, Northwestern University;

Ann Arbor, Michigan, University Microfilms, August, 1970), pp. 126-29.

14 E R, Watts, “A Study of Agricultural Extension in the Embu District of Kenya”

(Nairobi, University of East Africa Social Science Conference Papers, December,

1966). See Appendix II for a listing of these agencies; the remainder of the paper

was subsequently published in the East African Journal of Rural Development,
Vol. 2, No. 1 (1969).

The Economic Devel
IBRD, 1963), p. 108.
16 Q. Grey, Agricultural and Veterinary Research in Kenya (Nairobi, USAID, 1963).
17 For an overview of Kenya’s rural services and institutions see Chap. 3 of the Weir

Commiission’s Report of the Agricultural Education Commission (Nairobi, Kenya
Government, 1967), pp. 11-30, and J. Heyer, D. Ireri, and J. Moris, Rural Develop-
ment in Kenya (Nairobi, East African Publishing House, 1971).

an Appraisal”, Rural Africana

pment of Kenya (Baltimore, The Johns Hopkins Press for the



JON R. MORIS

18 An excellent analysis of the continuing pull of clientalistic politics in Kenya
given by C. Leys, “Politics in Kenya: the Development of Peasant Society” (Nairobi,

IDS Discussion Paper No. 102, 1970), p. 21.
B. Silberman, “The Role of the Preferential Governors in Japanese Bu

Government”, in Development Administration in Asia, edited by E.

(Durham, N.C., Duke University Press, 1970).
20 Cf. Foster's analysis of secondary education in Ghana, Education and Social Changy
in Ghana (London, Routledge and Kegan Paul, 1965), pp. 210-13. )
21 Cf. T. Szentes, The Political Economy of Under-Development (Budapest, Akademia
Kiado, 1971).
22 The case is well put
Mawazo (June, 1967), Vol. 1, pp. 31-40.
23 A general review of this experience is given by
East African Case, IFO-Institut Afrika-Studien, N

1970).
24 Decided by Mboya (then Minister for Planning) but never implemented because
the time the revised provincial plans had been computerized and synchronized
usion), “Problems

the centre, the plan period had run out!
25 See E. Svendsen (who does not entirely share my conc
ERB Seminar Paper, Septemby

Economic Policy in Tanzania” (Dar es Salaam,
1971).
26 F. Mitchell, “Macro Aspects of the Plans”, East African Journal (March, 1

Vol. 7, No. 3, pp. 23-24, )

27 M. Hall, “Agricultural Planning in Buganda, 1963-66", East African Journal ¢
Rural Development (January, 1968), Vol. 1, No. 1, pp. 52-69. 1

28 Another central innovation never fully implemented. For an excellent critique
Kenya’s planning committees, see C. Gertzel, “The Provincial Administration &
Development in Kenya, 1965-68” (Dar es Salaam, Universities of East Africa
Science Conference Paper, December, 1970), pp. 7-10.

29 Tanzania's experience with manpower planning has been fully described in a
of UNESCO monographs by Mwingira, Carter, Hunter, Knight, and Skorov,
ca. 1966 by the International Institute for Educational Planning in Paris.

30 See K. A. Malima, “A Note on Deficit Financing through Self-Liquidating
tion”, Dar es Salaam, Economic Research Bureau Seminar, 23 November, 1971

31 C. Ingle, “Compulsion and Rural Development in Tanzania”, Canadian Journal
African Studies, Vol. 4, No. 1 (Winter, 1970), pp. 77-100. P. Collins also notes !
paradoxical aspect in Tanzanian administration, see “The Working of Tan
Rural Development Fund: a Problem in Decentralisation”, IDS Communi
No. 62 (University of Sussex, Institute for Development Studies, 1971), pp. 4,

32 A secondary source which synthesizes the available information about the
experiment is a chapter by N. Long, “‘Co-operative Enterprise and Rural D
ment in Tanzania”, in Rural Co-operatives and Planned Change in Africa,

R. J. Apthorpe (Geneva, United Nations Research Institute for Social De
but useful primary account of life in Lit0

by .
ment, 1970), pp. 338-40. A subjective cou

is given by K. Wenner, Shamba Letu (Boston, Houghton Mifflin, 1970).
33 J. McAuslan, “Administrative Law in Kenya— A General Survey”, in East Afric

Law Today, The British Institute of International and Comparative Law, Comil
wealth Law Series No. 5 (London, Stevens & Sons, 1966), p. 23.
34 Y. Ghai and J. McAuslan, Public Law and Political Change in Kenya (Naif

Oxford University Press, 1970), pp. 515-16.
R. Jackson, and J. Okumu,

35 F. Holmquist, cited by R. Jackson, in G. Hyden, !
Development Administration: the Kenyan Experience (Nairobi, Oxford Un

Press, 1970), p. 177.

|
reaucratic
Weidne

19

by J. Coleman, “The Resurrection of Political Econom:

R. Vente, Planning Processes: th
r. 52 (Munich, Weltforum Verlag

36 Blau, W. V. Heydebrand, and R. A. Stauffer, “The Structure of Small Bure
cracies”, American Sociological Review, Vol. 31, No. 2 (1966), pp. 179-91.
37 E. R. Watts, “Extension Staff Organization in Uganda”, Conference on Comp
Administration (Arusha, the Working Party on Comparative Administration,

p. 12. 1
38 A good illustration of such cadres are the medical assistants. See R. Jayara®
“The Profession of Medical Assistant in Zambia” (Dar es Salaam, Universi
East Africa Social Science Conference Paper, 1970), p. 14.
39 T. Weisner, “One Family, Two Households: a Rural-Urban Network Mo
Urbanism” (Nairobi, University of East Africa Social Science Conference
]

December, 1969). .
Mobility in the Development of an Urban #

40 D. Jacobson, “Friendship and
in Nkanga No. 6, Urban Growth in Subsaharan 4§
ial Research,

African Social System”, ? i
edited by J. Gugler (Kampala, Makerere Institute of Social 1
pp. 52-59.

145
PROBLEM OF EFFECTIVE AGRICULTURAL ADMINISTRATION

41 J. Gus Liebe
now, Coloni, ! Rul H

of the Mak al Rule and Political Devel
42 R. Cohen, “The Amaiyaicst Loporthwestern University Press, 1951

léanuri Political Organ);z{:ﬁgn-,c‘l’;"?’l’sl in IHiemrchical Systems: An gga’;,pr',,’zf“l
X, am pr s » ropologica, Vol. ) € Irom
e bers, “Planning for Rural Areas irflcEZst %fr?éa{q(&x;(ézg‘g Prl:d fi;l-lzo.

¥ a rescrip-

» Conference on C ;
rative Administgation?afgg;,f Administration (Arusha, the Working Party on

44 R. Chambers. *
ers, “Executive Capacit
a5 "I"'lf:idg%‘:?:ib r}h:())lf. :hl" No. Zp?Jqun);.als929)§c
lished: by Boos. L és Ifype' as a “wheel” structure follows th termin
works, of. A" g an “Ceavm in their initial exploration of i p]ogy - i
oF he el 3 ommunication Patterns in Task-Op P e
Bome oy Sy of mercr ol 61501 S50 Py fourt
a nication Patterns on' Gr' y e”, Ve
communieaton: an&;oc;g; Ih’sylc]hology. Vol. 46 (1951), pp. %té?s(l;eréonnanqe Kimies
e - fp theory more correctly terms this ith eoent“lnerature v
: ttern, pe of network with l:musually stable charaecl:te:irst?m i
r i l . . %
epresent the KTDA’s present polici&saa;g lslr’m?:rt?n?: Wi g il e
opment Authority in t
% qnfercncc‘ on Cq%paral:fv:ngm?g:
tea productios B4 B 2
“Economic of $ n in Kenya see D. M. Etherington
publis Egd in a forthcoming collection T 1 ; : ction”,
lopmen ast Africa, edited by R. G. Sayl. ’
i cherlt, Wel}fo;um‘Verlag). i
an;:l ’f‘acg ;rcil[:,TVlllagpation,.Co-operative Productio
anzanian Socialist Rural Dew:lopmenl::'and P

7111, 1971 : _
b ol 1971, especially pp. 23-37, which discuss how runc] coes M ERB Paper

49 D. Willar, Scienti 7 e
Inc., 1967), pp. 4 ;@2.5‘04“0108)'-' Theory and Method (New Jersey, Prentice-Hall

. Wheeler, “Th .
Social Sciense e Economics of the Medical Auxiliary”, Universities of e
ca

Conference, E; :
Research, December, 1968), ;?nfs'g'lcs Papers (Kampala, Makerere Institute of Social

51 Some of the difficulti
‘ Scpu:ct‘xiz %fo't'l:e Co-operative movement are given in th
Mkl Brhdt ol mittee of Enqyiry into Co-o, e Mot of
: Co_es Salaam, Tanzania Gorvemmentpem"ve Seovement and
. q_}" Chagix operative Development in Uganda"'
e Tanzanian reorganization of j i ’
- . !
ﬁg{gﬁ% rg:;gg;odrs of ,«u,'riculrures 2‘52}22::3‘2
Py wl;ich o l-?ggk glg-%peratives,. 1969), sée especially Part II
as established empirically in his analy.sis “The Role of
e

the M.P. in Tanzania” A
Vol. 64, No. 3, pp. 753_.{{? American Political Science Review (September 1970)

4 U
rged strongl by i
55 P, o rongly by R. Chambers, “Planning for Rural Areas in East

in Tanzania: the Case

arce ? 7
Resource”, International Develop-

Cadres: Strategies

: See also E.
in R. Apthorpe, 02:

services is described in a
1969 (Dar es Salaam, Ministry of

52

53

ollins, op. cit d A A
Larzelere, Agricultu) and H. C, Kriesel, C. K. Lau Africa”, op. cit,
Agricultural ‘fzcﬁ'ééf{i‘éﬁ Marketing in Tanzania (East rf.g:;sisé ]ﬁ}manang Ht Ef'
i 2 » epl. o

Michigan State University, June, 1970).

An announceme: i
n .
t headlined “Government Prepares to Decentralise”
ralise”, The Standard,

11 December, 1971, D

explan g L ar es Salaam, The full text of Presi 's subseq

g; g el ogvceirtl. in The Standard, 28 January, 19721-.&'“dcul igrees v i
P M_xller, “'I:h_e Rural Africa

sq “Imerican Political Science Review, Vol. 64, No

56

where we is-
the ground. See .cl).fti«xl‘c&i

"
Management Problems in a Co-operative

the Ca
se of the VFCU Tractor Project” Organization:

. S. Maro, “The 1 i : .
. & m‘pacg o.f the NO] dl?' langanyika Pr’ojccl on ﬂlle Agrlcul'n.lle O)f.
he K]baha ca ry y ar es aam 'nsﬁtute Of Ad -
1 Ar a Pr el mina Sur Ve (D Sal y ult Eduﬁ

tion, 1970); F. Petrini &
); F. Petrini, et. al., “An Evaluation of Some Far

in Tanzania” (Dar es ; :
of Agriculture, 1970); and R. %‘f"’s;‘yl’;?zama Agricultural Project and the Ministry

and the Extension Service”
Society Conference, 1970‘;.a (Dar es Salaam, East African Agricultural Economics




JON R. MORIS

61

62

63

i ies” in Water Suppl

. i i s and Domestic Water Supplies™ in y

lo?dlt{ad Bl;yadcl? y’l‘séﬁiﬁ:&ﬁ Rge;s:cb Paper No. 20 (Dar es Salaam, BRALUP, 1971

; . 4 - . A,’i

pe L her and F. Winch, Employment Generation in £]vica

e I her],i’l‘.t @ngg Kl\gicch?gan, Institute of lntematxonalhAgxil;usgtcu;:,fg:n r

Agncul’ge (9 aidichigan State University, July, 1970); also, t :d i‘ied o el

iy 18 O.Edticalion, Employment and Rural Development,

Kenyabi East African Publishing House, 1967). s G

A ot Plmch, P s Eok, 1y K0l

AN » m‘bel', y . 1, INO. ’ 3 ’ l[h’ :"

ggﬁﬁ%ofto?r:nfllle(b}g;ublic of Kenya (Washington, US Dept. of Hea !

Welfare OE-14149, 1971).

lxisalima, OP'dc;:veml times before meetings of the TANU National Executive a
expresse

ienni in September, 1971. In his
TANU Biennial Conference in Se¢ e
i sqbse:ll;xcn‘;ﬁltstn years of independence, the Prc:u;lem rf;:iesmon ol
‘t:}?:e?cl::%nd estage it deddeld th]:t e :a 3:::3, tg :t:ltllc:ring into its third stage
i ialist. Now o g n ‘
ltﬁ?se !i)scx:g:zttaznedo;rzlc);uzcl’gabuildixg and defending that kind of country
" hose of combining ) et
ptlams 0ol S i t all levels. There is no simple | .
e dez:}'?al}n?;f?\%‘im&?lslglt?tion which can be quickly :,):pged to_th
There is no short cut. We have to dwozk f;ta‘ﬁ}:jeszeo psrggtl:r:lge ar1's e ;
grl‘he ﬁ}lifewg:ai,fdﬁfimzmrﬂritxs,m{'9—fz', "“No Substitute for Hard Work, Mwall
Om : ,

Reminds Tanzania.”

Officials s
fi

“Harambee” Self-Help: The Kenyan
Approach

PHILIP M. MBITHI*

INTRODUCTION

Recent research findings in Eastern and Central Kenya show that the tradi-
tional community development approach inherited from the colonial admin-
istration was and is fraught with difficulties and often sowed its own seeds of
failure.

An analysis of the programme content and communication strategies used
to convey development programmes to the rural communities shows a clear
disharmony in the identification of local requirements and planning needs and
in the identification, mobilization and allocation of local resources. The analysis
shows that rural change programmes tended to be imposed upon rural commu-
nities irrespective of their expressed needs or abilities. The disharmony isolated
Planning from Implementation so that planning was a centralized government
activity and implementation was in the form of imposed programmes such as
hillside terracing, livestock destocking and road making, on rural people. The
disharmony between programme planning and implementation isolates the two
participant categories in rural development: the government official and local

progressive on the one hand and the rural household heads, clan leaders
“lthe Ma Mbai”, village notables and ritual experts on the other. The signi-
ficance of these"categories can be seen in Table 1 where they suggest a corre-
lation between local initiative, and the success of the project. It shows the
relationship between the nature of specific rural projects, the centre of decision-
making and planning, the nature’of participation and the success of the project.
Such findings appear to support the old community development truism,
“Get the community and its leaders to think it is their idea.” Yet anyone who
s familiar with the informality of community action knows that what is por-
trayed above is not only a conflict of leadership but a conflict of definition of
goals, strategies and degree of involvement between bureaucracies and local
/Mierest groups. Also the term “government official” gives a mistaken picture
f’f inter-departmental co-ordination on any given programme. Hidden are the
Italousies, the competitiveness, the conflicting expert prescriptions and the un-
‘ertainties arising from undefined strategies for achieving any one goal. For
“Xample, in one of the communities studied, agricultural experts recommended
the use of fish in their irrigation channels. The following month the health
prayed DDT on the water to stop mosquitoes from breeding. All the
sh died. Obviously, a local man witnessing this stupidity will be hard put to
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