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HANAGING PLANNED DEVELOPMENT: TANZANIA'S ZXPIRIEBNEE

" By knthony H, RweyeLamu

And it is true that the examination of the bases Hf
morality can degtroy wmorality and lead to dl%lﬂfeﬁfltJdQ-
It may even be true that a civilization cam remzin
integrated only so long as its anzient, unthinkin.
morals are sironger than its heal. When men begin &o
see that nothing is sure they can begin tn drift toward
he ethics of Hitler or Alcibiades. As Lyson. says
in the trial (of Socrates) - "no faith will beax
examination, a tree rannot sive if you zook at ite fv)he
Yet freedom can live only whenr Life is constantly -
examined and wheve tfare are no csntors ke tell men how
" far their investigeations cai. gu. Huran life lives *n , g
this paradox and on the horms of tnis dilemma. Exauinaticu
ip life, and examiautbion is death. It is doth and it
is the tension between.

- From'Maxw¢ll Anderson, "Notes on Sccrates,”
New York Times, October 28th, 1971,

A11 the new stuies in Africa have drafted ecoromic and social -
‘ffrelonment rlans, for varyiag periods. Hverywaer:s oz sees political
vtfduarsi?mﬁ ‘urty fun~tionaries singing “he po, ‘ular song o* nation-
bu;Ld nh W‘,le ““Qst respond witk ent.uslesn., thus na nLJ[a‘

920 einin - is anrea81ngly hecoming “5ync ymo.s witn nation-building
thro¢ghlut tis developin~ nations of Africa. [ common problem
raving “hg leadsrs of the new naiiose is not how to draft a
brilliant plem or organisational cuarts; - this any state can @o

by seekiig she asgsistance of planning experts and artists. The
problen cgnires on planbmanagémenf an® implementation. This
ariicie vai.es soné of the ques.ions wnd critical problems:
implieit in: plan execution‘whic: have aris:n'durlng fanzanials

bief experience or nationhood.

Plar ggplenenqatlon 1n a new state is conditioned by
LNy varuubxea,f?ohe contiollable but most uncon rollablc Lu%'.‘
the most crucial Vérlaolcs in deterwining plan execution ané
implementation 1a=ﬁ§e quallty and- quantity of the bureavcracy

and the»degrge of ecompltnent of the-politieal.leadership availnbre.

* Lecturexr 4ir- Deli sical PSekence 2% the Uniwersity College, Tar.
es Salaza, “An earlier verbBion of this paper was Geiiv e;ear
in January 1966 2zt the aﬁﬁ1al cenfurence of tLe University
,f Bast Africa Social Scirnwe Jouncil, at Mak.rei Cixllege,
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; Yhat is Nationel Planning?

Por the purpose of this article, national planning is
defined as a complex yet continuous process of fashioning socio-
economic gocls and seeking to attain them. Thus defined, a national
plan has political as well as economic facets. As for a-state
like Tanzania, which only recently emerged fron colonial status,
it is the political aspect wnich should command prior consideration
during the initial stages of a long but slow progress towards
modernity. Such a view necessarily puts less euphasis on the
economic magnitudes of savingsy, consumption, and ianvestment.
National planning is, as Robert Dahl has asserted, and inter-
related social process for reaching and implementing national

; ; 1
decisions within the rubrics of the political systeil.

What else could a national plan mean to a poorly en—
dowed country like Tanzania? The masses of Tanzania to date still
live in rural areas, where they comstitute cver 96 per cent of the
country's total population; the rreoccupation of mest rural
dwellers is still peasant agriculture and animal husbandry.
Tanzania is not rich in mineral resources like South Afries,
Zambia, or t..e Coago (Leopoldville). Because of the low taxable
capacity of the nation, the state canunot even mobilise local
capital in sufficient amounts to supplement or even to utilise
external aid, beyond a certain point. The climate, vegetation,
and population maps of the country suggest that certain areas
are pre-destined to atiract industry while others will never do"So0.

Under these circumstances, Tenzania's national planning
effort should be judged as a mecans of integrating and mobilising
the political system. In this sense, a nctional plen is partly
a statement of political ideology, a kind of doctrinal formula
for attaining society's goals. In short, an evaluation of plan
iaplenentation should seel to measure not only the economic
and social outcomes of the plan but, even more crucial, the
extent and degree to which it serves to mobilisc the people's
energies, bring.acbout national integration, and secure a neamure

of political consensus, all of which are reguisites for nation-

S
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1, He argues that the politics of planning 'is nothing less than
the total behavior of the political order within which planning
takes place.' See Robert Dahl, 'The Folitics of planning',
in International Social Science Jourual (Paris and Tew York),
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building and development.

From this conﬂept of the crucisl role of national plannigf

it follows loglcallJ that the role of government -and administretion -

in Tanzanla, as elsewhere in pre-industrial polities, is that of
L .7‘ -
'developuent adminisiration's. The term 'developument' is nere

used in its widest sense, to imelude tl.e ecomonmic, social, and
political development of all the inhabitants., 4nd, as ilerle
Faingod has argued, the wost favoursble nettln" for progress
in development administration exisis where a politically con-
fident and dynanmic, nodernising leedership sirongly desire
development and cen successfully project thisg attitude into

both the bureaucracy end tie population at lavge.

Tew students of Sast Africon polidics would dispute
that Tenzania possesses a politically infliyential and highly

committed leadership, 1 would argus that the problons

of planned development lic cluewhere. The contral focus in the
aaalysis of the planning nrocess in devel
centre on tlie buresucracy: its a

uali
- relationship with the political leadership.

Very often we fail %o realige how auch influerice, both

real and potential, the buregucracy does and can comand in any

political system. Too often we talk of the political agpects

formulation

of, Bay, a national plan, meaning I suppose tha

of the broad goals of the plan is normally tie responsiPility

Cn

of political leaders and thot the sole function of the “burcsucracy
is to implement what it is tolds In actuslity, the burwaucracy's
influence permeates even t.e policy-umeling crens, Por —ormally
mini sters relv Aeavily upon the exXpert advise of thae bHurreaucracy
to int%rpret,andfspell out the brosder iuplicatisns of whatever
policieg aro pl‘opf?i‘:‘zéﬂ.. It wo doing, fhe bureaucracy cax and
in fact does imfluence tie volicy Zakers and iudircetly the
policy itself,

Purthersore, once broad develppment
formulated and approved by o country's legislaturs, it is azain

=

tile bureauersey which nust interpret and translabe polfiey into

of Developuient Adninistration'
wdnistration:
E)p Lé 1—'24 .

1. HMerle Painsod, 'The Structur
in Irving Swerdiow (ed
concepts and Drub]GIS




actual accomplish&ents.‘ This process includes arazting Beo~
'rania to solicit capital resources and tecih: 1icians from pescible
external donors; working out o priority list of projects to be
implemented =8 funds and manpower ovecome available; collecting
texen and other local monies %o meet both recurrent and develop-
ment budgets; interpreting and implenenting the national’ plan;
and consfantly evaluating plan implementation so as to maximise
results, economic efforts of all sorts, and check achievements
against the overall nationel plan goals. It is becuase of this
critical function of the bureaucracy that its role has been
terned 'development adainistration'.

It follows that should the guality arpd efficiency of
the bipe"ucracy break down, for whatever reasons, the nation's

in serious Jjeopardy.

{..b

develomnent efforts would he place:
fact is starkly illustrated b Tanzania's receantl experience.
During the first year of plan ed dévelopment cudeaveour, the
Governuent failed to recruit sufficient skilled personael -
both ecdainistrative and tecimical - even to balance tho attrition

of expatriate staff caused by the termination of contracts and

J

retirement. Partly as a conscquence,the existing bureaucracy
le

was overworked afid was 1ot ab To spend all the Ureasury
allocations for capital investiient in the publie sector, It
is repcrted that only about 88 per cent of the developuent
funds issued to Verious nifistries for the financisl jyee
1964-65 were actually spent.

Of course, that is not the whols story. There has

been no publie- and little or no official-discusci

whether or not the existing btresuecracy is in a condition to

3

ensure the optinum perforuance of its adniniscrotive functions,

The remainder of this crtiecle is eddressed to this guéstion,

Tanzenia's Sureaucracy
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In order to comprehe-d the ponplexity and magai
¥he problems besetting Ranzania's bureaucracy and to appreciate
the Governnent's efforts since independence 3o recast the entire
edninistrative strueture, one neceds to kuow aud understand the

state of the bureaucracy in the period prior to independence.

l. Periodic Progress leport on the Implenentofion of the Pive-
Year Developument Flan (Dar esSalacm, 1965), DDs 13




The story must, as it were, start with 'once upon a time' -

with the colonial legacy.

It should be reczlled that it is only since inde-
pendence that the African has been permitted to play an active
role in the civil service. Throughout the inter-war period,
and up tb 1945, the African did not even Lave a chance to reach
the higher grades' of the civil service. In 1954 the Lidbury
Cozmission observed that the division between the senior and

junior services was 'synonymous with Buropean and non-Buropean'.

During 1947-48, the Hast African Governments appointed
the Holmes Tommission to study conditions in the civil service,
particularly with regard to salaries and grading. The Commission's
recomnendations, which were accepted and adapted by the Dritizh
authorities, introduced the following civil service systen: (1)
all posts were to be open to candidates of all races; (2) econ.omic
laws of 'inducement' were invoked to justify different salary
scales for Luropeans, Asiang and Africans, in that order, on
the principle that salaries for the higher posts should be
determined in the light of the auounts necesscry to secure the
services ,of Europeans; (3) non-Buropeans appointed to such jobs
were to receive three-fifths of the salary paid to Buropeans of
the same qualifications and doing the same job.2 This was the
beginning of the so-called 'three-fifths rule' in the civil
service, which lasted through 1954, when it was replaced by

a snaller 'inducement allowance' for civil secrvants recruited

from Furopean countries. -

By mid-1960 Tangenyika hacd 33,000 employees in the
civil service, excluding manual 6r daily paid workers., Of
these, 3,898 held senior posts ws shown in the official staff
list; the remainder, who were exclusively Africa, held lower
positions. Among the senior svaff Africans totalled 346;

Europeans 2,463; and Asians 613,

1. Zeport of tie (Tidbury) Commission on the Civil Services of
the Last African Territories and the Zast African High

Qgggg§§1gnm(Loﬁadn, 1954), vol. I, para.2l,

2. Report of the (Holmes) Commission on the Civil Services of Kenya,

Tanganyika, Ugenda and Zanzibar, 1947-48 (London, 1948), para.92.

3. The 'inducement allowance' was recouriended by tie Lidbury
Commission in 1954, which maintained that this was needed to
attract the services of Zuropean expatriates, but argued that
'the men must come up to the standards, and not the standards
down to the men'; op.cit. 9p. 31-5



A second. feature was that under the British coloanial
regime no government employee could join or participate in
political associations - particularly T.A.¥.U. President

Hyerere has said that, in consequence, T.A.N.U. had %o be or=-
ganised and run by uneducated people, with the furti.er result
that, on the attaimment of independence, the new CGovernument

had to be run by politicians who themselves lacked education.

With independence, all these things pertaining to the
civil service had to be changed. In the Three-Year Development

Plan (1961—64), the nationalist Govermment specifically allocated

money for a crash programme for training indigenous civil servants.
The pressure upon the new ministers for Africanisation and
'localisation' was both political and practical. The political
drive for Africanisation came from trade union orgenisatiouns

and the African members of the civil service who for decades

had been subjugated anc¢ subordinated; the practical need for
localisation was due to the faoct that with independence there

was likely to,be an exodus of expatriates who were not prepared

to serve under an indigenous zovernment.

By the end of December 1961, of the total 4,452 seuior
and middle-grade posis in the civil servicey; 1,170 were filled
by Africans. Three years loter, the total number of officers
serving in senior and middle-grade posts on permanent teris had
increased to 5;389. Of these 3,083 or 57 per cent were local
citizens.2 This was as far as any well-meaning government
could go. For Af}icanisation without drasticdlly lowering standeards
of performance could only go as Ffar as tihere were men and women
possessed of a minimum education. Yo matter how nuch in-service
training is given, it is only in very rare, exccptional circun-
stances, that é man who has had only primary schooling  can

possibly rise to the senior scale of the civil service hierarciiy.

T

1. Tanganyika Parliamentary Debates: National Assembly, Official

leport (Dar es Salaam), lst Session, 10 Decenber 1962 to
16th February, 1963, wvols., 1-10.

2. Dstablishment Circular No. E.B.18/013 of 26th January, 1965.



‘The problem was vividly summed up by tie Africenisation
Commission of 1962. Pointing out that there were only 200
Africens entering Form I of the Secondary schools in 1962, tue
Comnission added: 'it will talce at least five years before thesc
200 emerge as University graduates or qualified professionals‘.Al
On the other Land, a survey of high-level menpower needs revealed
that between 1962 and 1967 the additiocnal adninistrative and
professional menpower needed for growth and replacement was at
least 5,600.2 The latest government analysis of the situation

and needs over the next five yeors is as follows:

Revised Betiunate of Manpower Reguireuents, 1962-6

Five Year Bstinated Shiortfall
Reguircnents supply

(1) Science/Maths-based
occupations | 1,457 343 =594

(2) Occupations requiring special
troimring (graduate taaciers,
social workers, lawyers, etc.) 943 599 =344

3) Cccupations open to non-
specialists with general
degrees (administration,

business administration, etec.) 525 522 - 3
Total 2,905 1,563 ~941

Throughout 1962 and the first ualf of 1963, Tangenyika
uncerwent administrative changes on a gcale never before witnessed.
The first innovation was to replace the foruer civil-service Pro-
vincial and District Comaissioners with political appointees. ALl

- — . ot

1. Report of the Africanisation Commission, 1962(Dar cs Salaai,
1963), p. 2.

2 George Tobias, High Tevel Menpower Reguireuents and Rescurces
in Tonganyike, 19621967 (Dar e¢s Salami, 1963):

o > . S0 e g
3. Source: Speech by 4.%Z.I. Swai, tien Hinister of State,

Precident's Office, to the ational Asseably on the 1265-06
Estinates,




Provinces were restyled 'Regions' and all Districis, 'Aveas', under

: 1
Regional Commissioners and Area Commissioners res spectively.

Beginning early in 1963, the local govermment system also
underwent changes. With the abolition of traditional chieftain-
ship, the former colonial-inspired local authorities were transformed
into elected councils for rural areas and town councils in tie
urban areas,. . he Distriet Council Chairian is normally (ana
since the new constitution inmvariably) the T.A.H.U. District
Chairman, while the Secretary is also the Lrea Commissioner for

the Administrative District. The Executive Cfficer, who is

appointed by and is responsiblce to the Local Govermaent Coummission,

=

does uost of the administrative work for the District Council.
The District was further subdivided into divisions and villages,
each under Divisional, Assistent Divisional and Villa.e IDxecutive
Officers, respectively, Sub-district officers were appointed
by the Digtrict Council, but since January 1965 they, too, come

under the Local Goverameant Jervice Commission. Iheir duties

include the maihtenance of law and order, tlhie collectio:r

rates, and the stinulation of local developuent eifort.

The Froblens

Structural changes and irnovations arc here congidered
from the point of view of adninistrative efficieszcy and their
fitness for tackling the problens of nation-~building with the

naxinun speed but without disrupbing society.

1. Regional and Regionsl Counissioners Act, Wo. 2 of 1962, a

B
Area Coumissioners Act, No. 18 of 1962. It seens that the
tern 'Area' and 'District' continue to be used interchangen

d
W1y

2. Tue Chiefs were abolished by the ifrican Chiefs Ordinance
(Repeal) act, Ho. 13 of 1963

3. ‘iinistry of ~ocwl Governuent ond Housing,
Tengenyika' (nineo, D@r es Salaam, 1965 5
Government and Adidnistration, Circular Ho al'
Comnissioners of lo July, 1952, For o .o
chanues, see Willigun l”orclmf, "2

ilccal Govermuient in
ind txv of Tocal

i J.L'lk.z,]

of recent

e ional Adainid ~t“7013ﬁ 2
Tenzania', in The Journal of lodern African Studies, (Canbri L“ela
111, 1, Fay, 1965, pp. 63-59. The Court Systenm was clso ré-
orga alsed to couprise a threce- twa“ syster of High Coury,

Distriect Courts, ana Prisary Courts - &ll under o tnified

and independent judicial svoteii.
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Under the British colonial systemn, the Governor, as
heed of the administration, maintained a clear line of comaand,
by way of the Chief Secretary in the Secretariat, down to the
Provineial and District Co.missioners. These links provided & solid
hierarchy of the establishnent, perforning the sane services and
sharing a comx.on loyalty. ‘This solidarity was so strong that in
the field Provincial Comuissioners were in fact identified by
the nasses as 'the Aduinistration'. It wae therefore imperntive
tiiat, following independence, changes shouvld be nade in the
structure to ensure loyalty and solidarity to a new govermuent,
The politicisation of tue civil service corxiissioners and the
subsequent opening of T.A.¥.U, membersaip to all governuent

enployees took place in response %o this ncoed.

The Britisii colonial civil gservice was particularly re-
nowed for efficiency and dedicadion to duty -~ albeit, duty os
defined by the Colonial O0ffice. It comprisecd wen and woilen wWio,
while priding taenselves for being apolitical, newertheless .
possessed sound acadenie troining. Those who managed to secure
promotion to the level of, say, Provincial Couiissioner of
District Conmissioner were uen who haod spent nany years in public
service and had therefore proved taat they were capable of
assuning najor responsibilities. But, as a result of the failure
to pronote Africans,; by the time of incependence tiere were very
few local people who had in fact benefited from the British ad-

ministrative skills ond experience.

Thus the politicisation of the regional and loecal
aduinistration was not and could not be matclied by complete African-
igation, nor indeed localisation, of the civil service. When,for
exanple, the Regional Commissioner took over, the former expatriate
Provincial Coumissioner, if he deciced to stay, becaane the Adnin-
istrative Secretary in the new LRegional Adwinistration. At the
saie tine those few Africans who had obtained higher education and/
or administrotive skills during the dolonial era were noved to the
capital as Assistant Peruanent Secretaries, on their way to the
top vposts vacated by retviring British expatriateé. The conseguences
- for sdministrative efficiency, accountability, couuunications,
staff relationships, and iiorale-would require a separate esSay,

and space precludes their discussion here.
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Tar anla‘ bureaucratic capacity to fulfil its develop-
unent role Lias also been beset by a number of less obvious factors
and, paradoxically, by the wery changes which were meant to enhance
it. ©Soue recent innovations lLiave adversely affected the bureau-
cracy froi & numbefng~angles9 eepecielly: (a) tiae relationship
between expatriates, both old znd new, oné tiie newly recruited
or proubted loecal ciwil servants; ond. (b) thie relationship between
the b reaucracy viewed iu votaliby amd the populace at large, on
the one nand, and the political officisls and party functionaries,
national and local, on tae o%her. The combination of the two
factors,\coapunded,bj {c) tie over-centralisation and monopolisation
of power by T.A.H.U., has tended to produce an extrene weakness
of the bureaucratic organisation and aancge.ient, thus adversely
affecting the rational ond efficient allocation and execution of
duties, and Larmonious 'line-staff! relationships (the chain of
commuand and responsibility). “hese factors should be exanined
riore closely,

(a) 1t ig a truism that the interaction between the
inherited Qgionialfofficialg ond the newly promoted local civil
servants, especially at the resional and local level, created pro-
blems of aistrust and suspicion between theu., This situation, es-
pecially in the early stages, hampcred the buresucracy's capacity

to pley its proper role in the developaent administration.

-

7

It should hastily be pointed out, liowever, that this

' b

problen is not ungiue o Tanzania; rather it is a universel one
facing all developing stetes ot tiie sane stage of growth and in
sinilar circumstances., One student of political developuent in
other countries has sumaarised tie probles vividly in the following

manners = - ==

The relations betwa n the older bureaucracy and tne
newer echelons we not always easy, espeecially in
the first period alter independerce vhen an attitudie
of distriet om t.e part of tje notionalist leaders
towards the remnants of the older colonial services
usuclly prevailed. In soune cases this ay have lell
to an albost couplete destruction of the older
structure. In most cases some sort of modus viver.di
developed between tlie older and the new ec;elofs i
which one or the otuer tended to predouinate.

1. S5.N. Pisens tadt, in Joseph LaPalombara (ed.) Dureaucracy and
Political Pevelopument (Princeton, 1963,, De 108
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(b) In Tanzania, we have already seen Low thig gituation
led to 'an almost coupletic destruct tion' of the inherited systen
of provincial administretion and a resultant predominance off
political commissioncrs over tie civil service. At the national
level, 'sone sort of modus vivendi' was developed by Africonis sing
all 'window' posts. The new men who tock over the fop positious
in the administrative structure ianvariably had less sraining and
cdizinistrotive skills then their new subordinates. The result

1.1 2

hos been smoothness and contentient on the outside; but, within
the organisation, Max Weter's essenticls of 'hierarchy, respon~
sibility, nationality, and prefessionalisation' are conspicuously
absent.

(¢) The bureaucracy's capacity to play its cruecicl role
of development administration is even wmore critically affected
by the over-centralisation of power and its complete ronopolisation
by the party-government siructure. PBhis phenonencl situction

and adverse eifects

F

has in turn given rise toc o related series
on the bureaucracy. At the local level, the prinacy of the
party has neant that the populace in genercl, and party func-

tiongries in particular, have tended to view Pechnical and od-

‘44
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C‘r

ministrﬂtivd‘officials with even less confidence theon

colonial Uredeceosors were ro:arded,

I have seen nauy cases where fariers in village seitle-
nents, who had elt“Or§u1 agreed with or misunderstood cfficial

actions, felt that the Cormissioner for Ville; e Settlenent wiio

3

was there +to answer tlheir gueries, was not pursuing the govern-

(-3

ment-party poliey. In cousequence, the fariiers would bypass
the Coumissioner and his officials and send a delegotion to tae
relevant Regional Commissioner, or sometimes to the Vice-

Presideat or oecretary-Ceaer I of Tl N,

The absolute suprenacy of the political over thos

administretive structure, and the resultant insubordinatiom

of the latter, together could pessibly ince

Ip‘j
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gffectively preclude the burcaucracy froa nerforaing its

adninistrative and executive fuanctions. That this problexn:

2. H.H. Gerth and C.W. Mills, (ed), frow ilax 7eber: essays in
sociology (Wew York, 1953), ch. 3.



is a reality rather then speculative theory can be determined
by an examination of ti.e recent history of village settleucent

policy making and eiecution.

Village Settlenent - o Case in Point,

Tanzania's massive and bold rural resettleuient pro-
gramne was officially inaugurated by Fresident Hyerere on 10
Decenber 1962, By mid-larch, 1963, the wackinery had been
planned for policy umeking, administration,and execution. -
Implementation.comménced imuediately and continued with
dynanism and a sense of urgency throughout the following
financial year, that is, 1963-64. By June 1964, therc were
11 new village settlement comnmunities in the country, cach
désigned to contain a meximun of 250 families. In the
next finanecial year, however, tie rural-resettlenent

programme, as originally conceived, remsined ot a standstill.

The reasons for tuis slowing down of the pace of

village seftlement are many and varied. A shortage of
capital resourgesi rising costs of locel naoterials; o
shortage of skilled menpower:; a fall in the priceg ol soie
cash crop and overproduction of ceértzin other exportable

crops in other parts of the world: certainly oll taese zre

>

sound reasons. However, tiue most inportont single caouse

was none of the above. iHather, it was the

foilure on fhe
part of the Government to set up optical organisé%iens,
-mostly governmental but slso administrative and operational,

for making poliey and stimulating progromie execution.

When the villa e settlements were introduced in 1963,

they were to be aduinistered by a Rural Settlenzent Coimission
(R.S.C.), a corporate stotutory body created by an Act of
Parliament for tie purpose. . As originally cors tituted,

the R.8.C., under the chairmanship of the Vice-Presideunt,
consisted of five ninisters ~for Agriculture; for Coumunications,
Power and Works; for Developuent Flanning; for Co-opersative

and Community Developument; and for Local CGovernuent - together

with the chairman of the Tanganyika Development Corporation.

v e S L
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1. Rural Settlement Coanission Act, Fo. 62 of Deceuber, 1563%.
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The Rural Settlement Ccommission sAct empowered the
R.8.C. to "promote, develop and control rural settlement',
and in particuler (a) to establish maintain, and develop rural
settlements, and (b) to allocate priorities for the establisiizent
of rural settlesents. The R.S5.0C. was further eripowered to
ALire the staff necessary for carrying out its functions,
.The detailed planning and day-to-day execution.of
village settlement policy was, however, to be done by.a Village
-Settlement Agency, which was appointed by and answerable to
..the H.5.0. The Chairwan of -the Agency was tihe Commissioner

-for Village Bettlement, and ti.e otrer meibers were: two -

[}

Assistant Commissioners ~for Co-operative Development, and for
bommunity Development - a.land plearning officer, a senior .
executive engineer from the Minisfry of Lands ond Vater-De-
.veloprnent, an agricultural extension officer,,an economisty
end the general uana.er of the Tanganyika asgricultural

Corporation.

The above arrancemwents reflect a number of assumptions
that preveiled 2ot t.e inception of the programue: first, that
village -settlemnent was & top-priority domestic rural progranme;
and, secondly, that because sthe prograw.e cut across and touched
necrly all ministerial responsibilities, it nad to be administered
by an inter-ministerial body comprising all the ministers directly
. involved. Also implicity in the arrangenents was a realisation
.that the R.S.C., as constituted, could only deal with broad

policy matters. The %ay—to—day planning, interpretation, and
execution of policy was left to the body of experts Leaded

By the Commissioner, who was in direct comuunication with the
Cheirman of the Rgsgcglww_Under these arrangenents the village

- settleuent programme was carried out with the maximun speed

~and efficiency, until 1t becauwe necessary %o reconstruct the
aduinistrative structure in June 1964;- The immediate occasion
for this was the proclamation of a Union between Tanggnyika

and Zanzibar on.26th April, 1964, and the announcement of the
Five-Year Plan for Zconomic and Soecizl Development on 12 May 1964,
which together necessitated a number of changes both in goveri-

ment policy and organisation,

—

1. Under the original arrancements the Commissioner for Village

Settlehent was tle Secretary to the Rural Settlement Commission.



in Planning the developuent of rufal Tanzania, the Govern-
ment accepted the 1960 World Bank Tconomic Mission recoumendations
on 'improvement' and 'transformation' approaches in the development
of rural asreas. l This distinetion is a major theme in the Five-
Year Plan,

The improvement approach aims at gradual and progressive
improvenents in the methods of the peasant faruer 'to induce an
increase in his productivity without any radical changes in
traditional social and legal systems'. Under this approach Community
Development staff and Agricultural Mield Bxtension Officers work
side by side with progressive Ffaorners in the rural areas, with the
support of other government minisitries through village developuent
connittees.

The transfornation apbroach aius at 'thae introduction of
technical, social and legal systems which allow the exercise of
modern agzriculturel technigues bkased on relatively high productivity
and which conseguently justify considerable investuent of capital'.
This will cifect mainly zones of average population density, subject
to irregular rainfall and 'extensive and shifting cultivation's
and 1t will involve 're-grouping and re-settling farmers on the most
favourable so0il, installing there a system of private or collective
ownership, and introducing superviged crop rotation and nixed
farming that would permit tlie maintenance of soil fertility'.z This
approach attenpts a planned but drastic departure ifrom the present
traditional methods of faraning and:social organisation. The trans-
formation programmes aore administered directly by the central governzent.

These changes in the policy and adninistration of rural
developuent begon when the Five-Year Plan cane into effect, on
1 July 1964. The changes resulted in the creatio% of three nain
bodies concerned with problems of agricultural developrient (1) the
Ministry of Agriculture, Forestry and Wild Life, (2) the Ministry
of Lands, Settlement, and Water Deveclopumenti, and (3) the Rural
Settlenent Commission. The situvation wes complicated by the fact
that the .linistry of Lands, Zetitlenent and Vater Developnent was
assigned over-all responsibility for the entire "transformation’
programmnes. ilowever, and essential part of the transfornation
approach in the village settlement programic, responsibility for
which haed already been assigned to the Bural Settlenient Cormaission.
It was the government failure to define clearly the relationship
between tie 1.5.C. and the linistry of Lands, Settleaents and

Water Development that caused further confusion,

l., I.B.R.D. Mission Report, The Economic Development of Tanganyika
(Baltinore, 1961), p. 6. and passi

2. Tangonyila Five-Year Plan for Beonomic and Social Developnent
Dar es Salaan, 1964), Vol. I, pp. 14-16,
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Throughout the financisl year 1964-65, irter-uinisterial
debétes regarding the future of the Rural Settlezment Coumuiscion
occurred frequently. The first suggéstion was to abolish it, This,
idea was rejected, presuuably by the Gabiﬁzts which, it is repsrted
oh iore than two occasions decided to retain the R.5.C. or a body

corporate.

4

However, the Coverament was either unwilling or unable

e

to take the next step to dcfine the rel onghip beumevﬂg 80y

Gk

the Village Bettlement Ageney and the 'Settlement' Division of
the Hiristry of Lands, Settlement, and Ygter Development. The
Government did, however, decide to introduce svue new arrangencnie,
nomely that the Minister for Londs, Settleazut and vatler Devolop-
‘ment should also be the Cheiriian of the Rural Setylezent Cowiission,
that tiie Junior Minister in the eace Finistry should by the Chair-
non of the Village Settleuent Agency, and that the Irlﬂcima
Secretary of the Vinistry should he the Secretary of tiue Hural
Settlement Connissiom, with t.e Comissionwr for Village Settle-

ment os Assistant Secretory.

- Cbviously the sbove arransements did not face up to the

main problems. The Governuent in foet reduced tie villaze settle-
ment prograime to the saue lovel cs any other programme under the

O
charge of a ninister. A second iuplication was to reduce the power
and effectiveness of the chief executive gf the Rural 5

e
Commission, nanely the commigsioner for Village Settlenent.

The villoge settlement prograsie was further couplicated

by still other circuastances. Wien the new Hinispry of fands, Settle~

()]

nent and Vater Devélopmenﬁ was created in June 1964, it couprised,
as the naie indicated, three wnits or divigions. The 'Lands'
division was sliced from the Torner Ministry of Londs, Porec
and Wildlife; the 'Vater Developnent' division wog exiracted
from the Hinistry of Comunications, Power ond Vorks; while the
settlenent' diviesion wos & new creation., 'The roesult of this
peculiar origin was thot 'Lands and 'Water Developuent' hed their
own staff, commissioners, and rules of nrocedure, 0On the other
hand, the 'Settlement' division lad none of thsec. In consequence,
the Hinister, his junior Finister, asnd the Principal Secretory
found it expedient to exert tieir pressures o thet divisiong
which was easiest to dominate. Iinding that the Settlement
division of the Mimistry did not have sufficient personnel ond
functions, the Minisiry began pressing first for the abolition of
the Rural Settlement Commise pﬂ, and secondly for the infte

of.the Village Settlenent Agency with the Hinistry. After failing



to ei£eet either of thesc deasur609 tiie linister

n T

ment, and Water Development ignored the existeice cf tie"Rural

Settlement Commission, with the consegquence

met asain after June, 1964, either to make or to review village

?

settiement policy.

Thus, throughout the second year of tue village settle-

ment prograirie, there was no oificial poliecy 6 guicde the Village
Settlement Agency. Purtherniore, the Agency's staff became concerned
and bewiléered cbout their positions and fubure - whether they were

to become part of the govermnent establishment, with 2ll thot entailed
or to remcin enployees of o seni-auntonozous pub

1,
official procrastination and indecigion eventually led to tihe resig-

nation of the first Comissioner for Villaze Settlenent and to threats

.}

by other employees of the Agency to follcw sult. In December 1965,
the National Assenbly approved o goverament proposal to abolish the
Rural Settlement Comission and to transfer oll its functions,

assets and liabilities to" the linistry of Lauds, Scttleuent and

Water Development, thus confiriiing the prinacy of
bootc : o B ol e

adninisgtrative considerations.

The lessons to be lecraned and the implicctionc which could

be derived from this analysis of the village settlencnt story are
nany and varied, me should be particulerly noted.  Aduinistrative

performmnce canniodb bc assesscd outside tue political enviromient of
lie bureaucracy. For exaiple, over—coneentration and nonopolisation

of power by the political and the govermmentel structurss can some—-

tiwes, if not invariably, incapacitate
thus rendering programme iaplescntation impossible. This problem,
especially os it weakens the developuent efforts of cuerping nations,

has been sw.:ed up by IFred Ri

Top administrators beco e embroiled in continual
b

inter-ageney conflicts, while su

away their energies waiting for requisite approvals.
Moreover, because many personcl far frou the scene
. of action becoue involved in decision = guestions

are often referred to persons with only renote inter—
est in them, it becomes difficult to assign responsi-—

bility for action, and finel decisions hinge on the

outconie of power sitrugsles auwong indivicduals only

no

indirectly concernecd.

1. See Rural Settlement Coumission (Dissoluticn), 4ct, No. 17, of
1966,

2, PFrederick W. Riggs, 'Public Adninistratior
in Economic Developnent', in T“e“Anm l
Political and Social Science
PP 70—UUO ) o
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The issues whiéh have been raiscd<thus fer are only symptoms of a
larger, and in a way more crucial, problem. The problea lies in
the upper echelons of the civil serviece and its interaction with
the political heads of government ministries and agencies. What

has happened in Tanzania in recent years is that in each case the

new Principal Secretary, Assistance Frincipal Secretary Junior Hinister,

and IMinister have tended to perforu - more or less - the saue political
functions: This tendency to overlapping has in turn enhanced by the
injection of expatriate"advisers‘ and technical experts in the top
levels of the civil service hierarchy, with the consequence that

the top—lével generaligts - the Principal Secretaries - have tended
to rely too heavily upon the services of the expatriatece; both old
and new, who continue to draft technical memoranda and poelicy papers
for an on behalf of them. Thus tie Principal Secretaries, instead
of acquiring the skills of co-ordinating and running the ever-cx- -
panding administrative machine have found themselves with 'extra'
time, which enables them to get deeply involved in intraministerial
politics. ' : ' | '

The consequences of all this have beea adverse to the
bureavcracy's overall efficiency and effectiveness in handling the
tasks of plan implementation., First, there is an ever-growing
tendency for the administrative structure to split up into anta-
gonistic wanps. Those in the lower echelons of the structural
hierarchy, conprising mostly tiie new, and often better educated

but inexperienced college gsraduates, have felt 'left out'. They
rest being told by their superiors - in soue cases yesterday's
classmates - that, despite their newly earned higher degrees, they
have no* enough experience to qualify them for promotion and: good <
houﬁesf“ffhe 'gap'! between these two levels, with a consegquent
breakdown in comuunication between the two, co_tinues tc grow with
eacih day that goes bym thus rendering the whe .e s%rugﬁare of =
administration precarious.

Some five years agoe Francis Sutton wrote an optimisti.c
article concerning the future prcepects of netion-building in
Africa. lle asserted that ﬁhe African nationg are guided by a vrision
of 'planned development', and that they are characterised by fasith
in 'government leadership and planning', faith in the 'conpeten.ce
and potential helpfulness' of the industrialised nations, and
above all by faith in the 'transferability of knowledge and tecthnigere’

. 1
fron the developed countriee .
~

T S

l. Francis X. Sutton, 'Planning and Patiounality in Hewly
Independent states of Africa', in Ticonomic Developument and
Cultural Change (Chicago), X, October, 1961, pp. 42-50.
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So vaise wne”}ﬁeﬂtlcn, witioud p ovid’ ﬂg the caswer. To what

xten+ in wha+ aauner aad at” é?;ﬁa}ﬁ are ‘e —Xna¢r¢“*e
3 9

“advisers and fechn®.cul e?perts ,anaferrlng thelir ﬂnrvlecﬁ and

sjillc: : ckakgaeq to those who Wurk oo above emd xelow ther.
in vhe- oureaucraules and other goverﬁgeut 1ast1tut10n°* I) 24

nof ~1ijie Phuﬁ soize categories of exputrl‘tf* re in for

oporuﬁlng " such “rma-rpr as %o ‘IpleS their aAV1S&es Wlth th211

indispensa blllt&?,

Here I must hasten tO Jdu thatvl an notr
xTE“Z” in Goverrment should disziss‘*héxex—

,contrary, they are” ‘needed in even la rgex nunbers,

to conme. I oluply aslk whether Fhe loca 1on of

ent MLnlulrlGS ana nubllc 1nst1tut‘ons, and.

Tvi&,rs possebs. Thls entxre ‘
1ncluiiag the rcle uf eypatrlgta

= ond useful zoplcﬁ;Qr further

=

this ,
nrobledu

-maﬂaﬁ@”‘ eht‘ ‘

Again, 51venm the
Ha tha wake of

‘1udependence, 1t is obv1ous that the T;Aum.U. Govex “ent, of

necessity, had to resort to the agregztion and éonbentratiom
of power in order to build . new scciety. ilost of the problems =
~which have been analysed therefore are the {nevitaﬁle con- 5
'>sequences of a polity and ecn1o¢y undergoing r"pld changes

~and it'is to be hoped thet tieyy,are transitory.

S

‘HR/%a ot | PMCRLE: = =
04 Marsh, 1966,
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