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‘T'SOME BACKGROUND TO_PROPOSALS FOR DEVELOPMENT PLAN
';IMPLEMENTATION AT PROVINCIAL AND LOWER LEVELS IN KENYAl-

National development planning is among the most important initiatives
taken in Kenya in recent years. Philosophically, it has provoked the working
out in some detail of the ideas of African Socialism, with which planning has
been closely associated, and of the goals towards which the Government is
working. Organlsatlonally, it has led to the formation of a new ministry
whose machinery for influence and control over other parts of the Government
1s still being created but which may have implications for the future func-
tioning and style of Government activity right down to the grass roots. This
paper attempts to outline the ideas of planning that are current, some
aspects of the social, economic and organisational context out of which they
arise and into which they are being injected, the proposed machinery for
1mp1ementa+1on in the provinces, and the emerging definition of the roles
of civil sexrvants and of politicians in implementation.

In the official Kenya orthodoxy, planning has been closely related
to African Socialism. ‘In the words of the Development Plan:

"A fundamental characteristic of African Socialism is its
. strong commitment to central economic pianning as the
organization and technique for marshalling the nation's
;resources in efficient i ursu1t of Government's economic
: and 5061al objectives™.

This'statement has been elaborated in the Sessional Paper No. 10 of 1965
"African Socialism and its Application to Planning in Kenya",3 a statement
both of philosophical background and of Government intentions. The strength
of the acceptance of the idea of national planning.is clear throughout the
Sessional Paper, and can be understood in the light of the implicit argument
that planning is not only socialist, which needs no explanation, but also,

in the context of the modern state, African. The argument can be interpreted
as follows. The essential basis for African Socialism lies in the traditions
of political democracy and mutual social responsibility (8)4. The mechanisms
whereby a member contributes to society, and society shares its benefits
among members, change with the nature of the economy (14). Thus, mutual
social responsibility in the context of African Socialism involves an
extension of the African family spirit to the nation as a whole (11). The
rights, duties and sanctions which obtained in traditional African society
have been transferred, with suitable adaptations, to the modern state. Thus,
just as African society had the power and duty to impose sanctions on those
who refused to contribute their falr share of hard work, or who misused
resources, so African Socialism expects the members of the modern state to
contribute willingly and without stint to the development of the nation {13),
and has the power and the duty to control resource use. But this can only be
done through planning and a range of controls to ensure that property is used
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1. This paper discusses the position towards the end of December, 1965.
The author is grateful for assistance and comments from a number of
people, but bears sole responsibility for the views expressed, which
are in no way official.

2. Development Plan 1964-1970, Government Printer, Kenya, 1964, p.3.

3. "African Socialism and its Application to Planning in Kenva“,
Government Printer, Kenya, 1965.

4. Ibid, paragraph 8. Here and subseguently, figures underlined in
brackets refer to the paragraphs of the Sessional Paper relevant to
the preceeding statement.
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in the mutgal.interests of society and its members (48). The conclusion is
tha? "... it 1s a fundamental characteristic of African Socialism that
society has a duty to plan, guide and control the uses of all productive

resources”. (30). Without national planning, in fact, there could and would
be no African Socialism. '

| The idea of national planning is so widely accepted in developing:
countries that it is easy to fail to appreciate-its implications for Govern-
mental style, organisation and function. In Kenya befare Independence there
was no planning in the sense of comprehensive national planning. There were,
rather, 2 series of individual projects at different levels, many ¢f them
the .result of the enthusiasms or even eccentricities of. individual officers - .
or ministries, co-ordinated on an ad hoc basis by bodies responsible-foxr the
administration of development funds such as the African Land Development
Board or the Joint Irrigation Board, with the Treasury exercising a general
oversight through its traditional controls. There were some plans covering
parts of sectors, such as the Swynnerton Plan of 1955 for the development -
of agriculture in African areas, but there was no overall plan which tested
projects and ministerial plans for consistency, which set targets, or which
laid down a co-ordinated strategy by which they should be attained. Nor
was the civil service geared or oriented towards achieving centrally
determined development targets. In contrast, the policy now is that
"Planning is a comprehensive exercise ... Any activity that uses resources
is a proper subject of planning” (138). Communication and co-ordination
within CGovernment are essential: :

"No organization can operate efficiently so long as its right
hand does not know what its left hand is doing. Planning cannot
be done effectively unless every important activity is accounted
for and every important decision-maker involved." (139)

Indeed, the Minister for Economic Planning and Development has summed it by
saying that "... it is important that planning pervade the entire Covernment
machine." .

The implications for Government organisation and functioning are
potentially far-reaching. At the centre, where the emphasis until recently
was necessarily on drawing up and revising, rather than implementing the
plan, some reorganisation has already taken place. The Development Plan
1964-1970 was prepared by the planning staff of the Treasury, who were formed
into a Directorate of Planning within the Ministry of Finance and Economic
Planning. However, towards.the end of 1964, these planners were taken over
by the newly created Ministry of Economic Planning and Development under Mr.
T.J. Mboya as Minister. Though this Ministry has remained physically in the
Treasury Building, and its relations with the Ministry of Finance have been
close, the act of creating a -special ministry has raised -the priority and
status of planning and drawn greater attention to the Plan. It was indeed’
with the Ministry of Economic Planning and Development that responsibility
lay for drafting Sessional Paper No. 10.2. It leaves no doubt about the
decisive new approach that is initended to rule the relations of ministries
on development matters: ‘ :

"If planning itself is not to be a waste of resources,
discipline must be firm and enforced. And discipline 1is not
simply something that the Government imposes on the private
sector. It is also a discipline that Government imposes on

1. "Economic Development Planning and the Kenya Plan”. Speech by ﬁon.
T.J. Mboya, Minister for Economic Planning and Development, delivered
at the Kenya Institute of Administration, 4th March, 1965.

2. The procedure followed was outlined by Mr. Mboya in his speech to )
Parliament delivered on 4th May, 19653, when he introduced the Se551onal
Paper. After various discussions in the Development Com@ittee of the
Cabinet and the Cabinet itself, a final version was unanimously

approved by the Cabinet.
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itself at every level and in every Ministry. With planning,

no ministry is free to act as an undisciplined, unrestricted
entrepreneur promoting funds and projects to maximize the
status of the ministry. Instead all must accept the discipline
of planning and join in maximizing the resources available for
development, determining the best use for these resources,

and ensuring that resources are in fact used as planned. If
DISCIPLINE is rejected, so is planning and with it - African
Socialism."” (141)

The principal meand’ of exersising this discipliné are first, through liaison

between the Ministry ¢f Econcmic Flanning and Development and plaaning units

in other iiinistries such zs Agricwlture and Animal Husbandry, Dducation, and

Health; ' and second, through the Tevelopment Committee of the Cabinet which

has the Minister as Chairmen and the Chief Planning Officer of the Ministry

%%.Sec*omary, and which receives progress reports and approves development
%iw purpose here, however, is to consider not the operation of

planning at the centre, not the economic policy instruments which can be

employed at the centre to achieve the targets of the Plan, but the problems

and methods of implementation in the Provinces. The latter assume particular

importance in Kenya because of the great stress placed both in the Plan and

in official pronouncements on the development of agriculture. The Plan

states: - "The major burden of ensuring Kenya's economic growth during the

1964-70 period will continue to be borne by the agricultural sector"l

and a recent article? has pointed out that both technically and in its

relevance to nationsl aspirations, the agricultural sector is the best

formulated part of the Kenya Plam, while it is the weakest in both respects

in the plans of Ghana, Nigeria and Tanzania. Further, this focus cn agri-

culture has been repeatedly emphasized by President Kenyatta in his call of

"Back to the Land", as for instance/in a speech of 29th August, 1964:

"

... to make money, we must return to the land. It is often
‘laughable to see a man with some acres of land going off to
the town to seek employment, sometimes for a hundred shillings
a month as a cook. If a man can effectively cultivate his

own farm, it can prevent him being dependent on employers.
kihat you want to do is return to the land ..."

Part of the strength of this appeal lies in its overtones of security: hoth
personal, in that a man with land feels secure, and national in that a
landed population is more stable than a floating population of landless
unemployed. But the main benefits of this emphasis on agriculture are
economic and more strictly sccial: economic because of the lack of minerals
- and prime movers in Kenya, and the recognition by economists that, to quote
one, "Agricultural deveIOpment is vastly more important in modernizing a
society than we used to think"4, and social because the agricultural sector
is predominantly African, so that developing agriculture provides a quick
means of increasing the African share in the economy. These economic and
social arguments combine when it is understocd that “"The high potential
areas, 80 per cent cf which are in areas of African smallholdings, promise
the greatest return on investment c.."O Wthile plan implementation at

1. Develgpment Plan. 1964-1970, p.45.

2. Beginald H._Greeh: Four African Deveiopment Plans: GChana, Kenva,
Nigeria and Tanzania. The Journal of Modern African Studies 3, 2
(1965) p. 259. -

3. Harambee! The Prime Minister of Kenva's speeches 1963-1964, Nairobi.
Oxford University Press 1964, p. 63. Pages 60-74 are devoted to
"Back to the Land" speeches.

4. W.W. Rostow: Economic Development - The Importance of Agriculture.
Kenya Weekly News, March 26th, 1965.

5. Development Plan, 1964-1970, p.45.
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proyincial and lower levels has other aspects, such as the co-ordination of
projects, the allocation of funds for self-help activities, and the control
of educational development, the most important function may well be
Goyernment penetration of rural society, reaching down to the people to
stimulate increased agricultural production.

Some problems of penetration result from the particular nature of
rural society in Kenya. It should be a platitude that Kenya is a nation of
smallholders, but this obvious fact has tended to be obscured. The
com@unity development ethos imported from Asia, Latin America and Vest
Africa concentrates on "the village" and "the village level™, phrases which
are frecuently used in Kenya in areas where nucleated villages do not exist.
Further, the survival of the rumps of Emergency villeges in Central Province,
the existence of villages near the Coast, and the prominence given by community
development workers and journalists to the larger Masal manyattas, have dis-
tracted attention from the reality that the vast majority of the rural
population of Kenya outside the former Highlands live hot in villages but.
on individual homesteads. This is, however, implicitly recognised in both
the Plan and the Sessional Paper in the attention they pay to land consol-
idation and registration, and the importance of the security of individual
title to land. The criticism that the Plan and the Sessional Paper are too
"capitalist” misses the poimt that they are appropriate to the social and
agricultural conditions of Kenya. It is through individual accumulation and
consumption (33) and the adoption by smallholders ¢f entrepreneurial attitudes
that a predominantly smallholder economy will develop. lWhile co-operatives,
particularly for marketing, fit into this framework well, the basic values
are individualistic. The effect will be to produce a sturdy yeomanry (to
draw on the mythology of Eurdpe), a rural bourgeoisie, a nation whose style
of living combines land-rootedness and physical dispersal on individual home-
steads with the attitudes of the small shopkeeper or businessman.

Reaching smallholders is more difficult than reaching villagers.
Accepting simplifications, and recognising that there are many exceptions,
it is generally true that viilage societies demonstrate a syndrome of
characteristics: physical concentration of population, frequent interaction.
a hlerarchy with relatively clearly defined status differences and structure
of authority, and often communal control over agricultural activities. OSmall-
holder societies demonstrate a contrasted syndrome: physical dispersal on
farmsteads, less frequent interaction, a tendency towards democratic egalit-
arianism with relatively weakly defined differences of status and structure
of authority, and individual choice and control of agricultural activities.
In villages, change may be induced by converting the leaders. Among small-
holders, -change has to be induced much more by individual persuasion. In
villages, more people can be expected to listen to a radio or to read a news-
paper; news may circulate more quickly by word of mouth; and meetings can
be called more easily and gquickly. With a scattered smallholder population,
both radios and newspapers can be expected to reach fewer people. In Kenya,
certainly, there is evidence that both are unimportant at present as sources
of information about farming. A recent Marco Survey: of heads of rural
households found that only 17% ever read newspapers,2 and only 66% ever
listened to the radicS. While the radio was an important source of infor-
mation about Kenva, and might therefore be used effectively in a general
national campaign for development, neither the newspaper nor the radio was
found to have been an important source of information of economic value.
What the Survey suggests is that most economic information reaches the
farmer through the civil service. The increases in income and food supply
that he achieves depend meinly on his own efforts and the services and
advice he receives from junior Government servants. The point of commun-

1. A Baseline Survev of Factors Affecting Aaricultural Development in
Three Areas of Kenva. June-August. 1965, prepared for the Minlstry
of Labour and Social Services by MARCO Surveys Limited. A summary

- of some findings is given in Appendix A.

2. Ibid. p.93.
3. Ibid. p. 91.




ication between the junicr extension officer and the small farmer is thus
the main point at which the development intentions of Government engage with
the producer. Although little is known of the motivation, behaviour and
effectiveness of agricultural instructors, veterinary scouts,. community
development.assistants, the lowest co-operative inspectors, headmen and
chiefs, they are the key figures without whom the development plan would
have little bite in the rural smallholder areas. '

Their problem is not new. The Colonial regime in Kenya had difficulty
in organising control over society both because of the lack of indigenous
chiefs, and because of the scattered rnature of the population. Chiefs had
therefore to be created, and Chiefs' barazas, which could colliect the popu-
lation together for the purposes of communication and control, were instituted
and attendance was made obligatory in law. As the Marco Survey shows, these
barazas remain a most important source of information tec the smallholder.
However, attendance at these barazas, which in some areas are held weekly,
is often sporadic, and it may be necessary for the Government either to Insist
on greater sttendance, which might be difficult politically, oxr to tackle the
problem by initiating on-going groups with which the extension staff can
communicate, in both cases the object being to get advice and information
across to many people at once, rather than to dissipate effort entirely on
individual visits. Some groups have already been formed, mainly by the
Agricultural Department, including farmers’ clubs, the 4K Clubs for young
farmers, co-operative societies, and agricultural self-help groups, but less
has been achieved thar had sometimes been hoped. Further, KANU, which might
have fulfilled this function, did not appear during 1965 fo exist at the
grass-roots in a sufficiently predictable form to be a suitable medium for
agricultural extension. To achieve the production targets of the Plan, the
Kenya Government may, therefore, have to create new groups to facilitate
communicaticn between junior Government staff and smallholders.

An initiative in creating such groups has been taken by the Department
of Community Development which, in October 1963, before Independence, sub-
mitted a National Policy for Community Development. . This plan sought a
considerable expansion of community development staff and called for political
support to stimulate the self-help movement. The primary function of the
community development worker was seen as through the use of his specialised
skills in human relations to create a mental climate conducive to the accep-
tance of new ideas in all aspects of rural development and to bring to the
specialised extension worker communities that were eager to adopt new methods
of production and new ways of living. In this sense, the object was to assist
penetration by Government, and the groups through which this was to be
achieved were to be formed arcund the idea of collective self-help. A whole
hierarchy of committees from the "village", through the location, the county
(district) and the region was to be formed, with a National Committee for
Community Development at the apex. Progress has been made in forming these
committees particularly at the lower levels.

. The self-help movement, however, raises the central problem of the
mix and knit between the desires of the people and the intentions of the
planners. The essence of community development is that people should dis-
cover for themselves what they want. The essence of planning is the controlled
achievement of objects that would not come about on their own. Thus the
Netional Plan for Community Development stated that: "Priorities for self-
help schemes cannot be made {(in) advance as priorities will be assessed by
the communities thet conceive and execute their own community development."l
On the other hand, the Sessional Paper is categoric that "self-help is an
integral part of planned development and must be subject to the same discipline
as other parts of <he development effort.” (100) The problem is to work. out
at what level,through whom, and in what way, the upward flow of the wishes of
thé people can be reconciled and integrated with the intentions of the planners.

1. This isolated quotation is a little misleading: the dangers of un-
regulated self-help were fcreseen in the National Policy for Community
Development and measures suggested to overcome them.
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The problem is exacerbated by the bad fit between the felt needs of
Fhe communities and the targets and direction of the planners. The people
in the rural areas, particularly the more densely populated rural areas;
have had little difficulty in feeling their needs: they want more services,
Post Qotably health services and secondary schools. At the same time they
have often received strong encouragement from politicians to go ahead and
start building in the spirit of Harambee. In the spirit of nation-building -
an unfortunate and misleading phrase with its structural instead of organic
connotations - -ad hoc groups have formed to build dispensaries and schools.
Unf?rtunately;-this well-intentioned dynamism, inevitably uncontrolled
during Regionalism, has often misfired. Self-help, like aid, has a propensity
to leave behind monuments. Just as an aid-giving agency retires when its
monument is built, leaving the recurrent costs and maintenance to the luck-
less recipient,;so self-help groups expect the Government or the local
authority to tage over the running and staffing of the would-be institutions
they have created. In Kenya, by July 1965, there were thought to be at least
80 Harambee secondary schoolsl, nearly ell of them built illegally, without
laboratories, poorly equipped and staffed, facing grave problems gver meeting
recurrent expenditure, and providing a low standard of education.? It is not
suggested that the building of these schools was the responsibility of the
Department of Community Development. The Education Commission found two
reasons for'the breskdown of the sanctions of the law" which allowed the
building of these schools: the administrative confusion produced by Region-
alism, and the popular response to the contraction of opportunity for
secondary education in 1964 and 1965. In 1965, as a result of the difficulties

faced by these schools, there was a danger of serious disillusion. In the view
of the Commission: : :

"The survival of a spirit of self-help in our communities is
of the utmost importance to the future of Kenya, but it will
be quickly destroyed if, by undertaking tasks that are toc big
for them, communities experience the frustration of failure.
Wle consider it essential - for the sake of the spirit of self-
help as much as for the sake of its objectives - that the
impulse towards self-help should be diverted into the perfor-
mance of tasks that lie within the capacity and resources of

a community to discharge successfully."3

The Commission concluded that "Central Government Planning and uncontrolled
community enterprisé cannot exist side by side."4

The problem of co-ordination of wishes and plans is complicated by
the functioning of local government. In theory, it would appear that local
government, which is responsible in law for maintaining many health .and
educational facilities, should act as the reconciling and controlling
mechanism, both between local wishes and local resources, and between central
government planning direction and local implementation. Indeed the Develop-
ment Plan, published during Regionalism, indicated that the Government depended
upon local authorities to carry out both their own programmes and those of the
Government for which they had executive responsibilityg. But many local
authorities, and most notably the County Councils responsible for rural areas,
have run into multiple difficulties as a result of which services have often
had to be curtailed. Dissatisfaction with this position was voiced by a
Member of Parliament in October 1965 when he gave notice of a motion in the
House of Representatives calling on the Government, in view of the incompet-~
ence of some local authorities in Kenya, to take over from them direct

1. -Kenya Education Commission Report, Part IT, 22nd July, 1965, Government
Printer, Kenya, p.21.

2. For 2 full and critical discussion of this problem see ibid. pp-21-32.
3. Ibid. p.24.

4. Ikid. p.23. »

5. Development Plan, 1964-1970, p.10l.
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responsibility for educaticn and public health!. President Kenyatta himself
recognised this unfortunate state of affairs: '

"... we deplore a position in which people in many areas are
blaming their local authorities for inefficiency, while the
councils blame the local people for not paying taxes that are
due. All this means in effect that thousands of families are
unable to enjoy all the services they need. We shall there-
fore continue to examine the whole local government position
and see how present difficulties can best be met and put right.,"2

Some of the reasons for this ineffectiveness of County Councils
illustrate the problem of Government penetration in relation to local
authorities. In the first place, most of the councillors who were elected
around the time of Independence were new, and most of their generally better
educated and more experienced predecesscrs either did not stand for re-
election; or, when they did stand, were not re-electsd. Secondly, the
electoral promises made by these councillors tended to inhibit any leadex-
ship they might otherwise have shown in encouraging the payment of local
government taxes. Thirdly, local government staff, confined to their
tribal areas by the strong demand tha%t all staff should be local people,
were subject to strong pressures, felt insecure in their jobs, and often.
left the local government service to find more amenable, less exacting and
more rewarding work. Fourthly, during Regionalism, County Councils were '
largely, in law, subject to the supervision of ithe regional assemblies;
put those bodies, themselves new and engaged in working out their own
organisation and functions, were unable o carry this out effectively.

And finally, during Regionalism the reaction, part nationalist and anti-
Colonial, and part tribal or local, against the Provincial Administration
was at 1ts strongest. County Councils, anxious to assert their independence,
almost without exception resolved to abandon the practice of using the offices
of the Provincial Administration., its District Officers, Chiefs, Headmen and
Tribal Police, to collect their taxes, despite the fact that the Councils
usually had neither the staff nor the machinery to do this effectively
themselves. The resulting financial and administrative crises provoked a
growing civic awareness .among the electorate, and a number of reforms. In
1965, tax collection was restored to the Provincial Administration, and’
training courses for councillors were held at the Kenya Institute of Admin-
istration. Nevertheless the conclusion was inescapable that County Councils
were not sultable organisations for clese integration into the direct lines
of action and reporting necessary for implementation of the Plan. - In any
case, County.Councils were principally concerned with the provision of
services of a social and welfare nature, while the targets of the Plan were
likely to emphasize production and therefore involve the local officers of
the Central Government mcre than the local authorities. :

The co-ordination and implementation of the Plar in rural areas is,
in fact, to be enfrusted neither to the Department of Community Development
nor to the local authorities, but to the Provincial Administration (hereafter
termed, as it is colloguiaily, "the Administration") in conjunction with
departmental officers and officers ofthe Ministry of Economic Planning and
Development. In order to understand this, the changes which have taken place
in the Administration, and in its relationships with the rest of Government,
will be summarised.

In the Colonial period in Kenya the Administration was both powerful
and political: Provincial and District Commissioners and their staffs
combined executive, judicial, and assumed representative functions. The
Administration, being responsible for law and order, was strengthened by

1. Hansard, 14th October., 1965, column 1036.

2.. Main Address by His Excellencv The President Mzee Jomo Kenvatta af the
State Opening of Parliament on 2nd MNovamber. 1965. Government Printer,
Kenya, p.3. '
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the E@ergency. Its seniority over other departments was formalised in that
t?e D%strict Commissioner was Chairman of the Bistrict Education Beard, the
D}strlct Agricultural Committee, the District Security Committee, the ,
District Intelligence Committee, the District Team where there w;s one

and, above all, the African District Council. A circular as late as 1560
after stating that officers of the Administration must respect the rights,
and obligations of departmental officers, went on to say:

"The_Provincial Commissioner is, within the limits of his _
province, the principal executive officer of the Government.
It is his duty to supervise not only the work of his adminis-

trative staff, but also what is done in his province by all
Departmental Officers."!

This circular did not, however, prevent a steady erosion of influence.
District Educaticn Boards and District Agricultural Committees became more
representative, and District Commissioners often ceased to be chairmen.

More important, District Commissioners began to be replaced by local persons
as chairmen of African District Councils. Then, before Independence, the
ultimate responsibility for law and order, and with it the chairmanship of
the Security and Intelligence Committees, was transferred to the Kenya Police.
Regionalism further weakened the Administration. DProvincial Commissioners
became Cilvil Secretaries, working, in theory at least, to the elected
Presidents of Regional Assemblies, and District Commissioners became
Regional Covernment Agents. There was uncertainty about career prospects,
powers, roles and responsibilities.? At the same time the Administration
was the first department to suffer the inevitable disruptions of rapid =
postings resulting from resolute Africanisation. In 1964, one district had
at least ten Regional Government Agents, and Kisii District, which may have
been typical, had three. Towards the end of 1963, the average length of
time a2 District Commissioner had been of District Commissioner rank was 7
months, and his average iength of service in his district 4 months.

In this situation, the role of the administrative officer was bound
to change. Departmental officers were also affected: less subject to the
control and influence of the Administration, they acted more cn their own.
An example of what was happening can be provided by the Local Committee of
the Mwea Irrigation Settlement, which was chaired by the District Commissioner.
In the three vyears 1961, 1962 and 1963, there were six different District
Commissioners as chairmen, but the Manager of the Scheme, a departmental
officer, was unchanged. During this period, the function of the Committee
shifted from direction of the Scheme, in which the District Commissioner had
played a large part, to advice and asslstance to the Manager, parti?ularly
in handling problems of a political nature. Indeed, during the period
1963-64, jealousy of the Administration on the part of other depa?tments
ceased to be 2 serious issue. Departmental officers, who were still often
expatriates, welcomed a new role assumed by administrative gffice;s, who.
were duringthis period usually Africans. Before, the administrative officer
had sought to represent the civil service to the people and the people to
the civil service. This traditional "political" role was now adapted, and
he became a buffer and a broker between the departmental officer an@ ?he
politician. It was now to the politician that he represented the civil
service, while to the civil service he represented and interpreted the
views ¢f the politician.

Since December 19€4, however, with the ending of Regiongl%sm an@
the reorganisation of ministries, the roles and position of administrative
officers changed again on the rebound. Followlng its transfer from the

1. | Circular No. 12 of 1960. reoroduced in The Journal of African Admini s~
tration, Vol. XIII, No.l, January 1961, pp. 30-32.

2. For a summary of the position of the Administration ig %964, see C.J.
Gertzel "Reaional Administration in Kenya 1964: Precis”, delivered
to the EAISR Conference, Makerere, in December, 1964.
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Ministry of Home Affairs to the Office of the President, the Administration
worked direct to the Permanent Secretary to the Fresident, who was also
Secretary to the Cabinet and Head of the Civil Service. Provincial and
Digtrict Commissioners were restored to their original titles and, as the
personal represeniatives of the President in their areas, gained high
prestige. They were again chairmen of Security and Intelligence Committees,
and responsible for the licensing of public meetings. They appeared in
uniform with senior members of the Government, and were publicly recognised
as the principal representatives of Government in their areas. On important
occasions, Provincial and District Commissioners held parades and made
speeches of a national character which were reported in the Press. Working
direct to the President, and usually in areas other than those in which they
were born, Administrative Officers were able, and indeed required, to assume
an important role in national integration which was in keeping both with
their continuity of aspiration to lead and with the policies of the Govern-
ment. Further, particularly threugn its sbility carefully to organise the
detail of visits for Ministers, the Administration displayed decisiveness
and a capacity for effective action.

In view of this re-emerging primacy of the Administration on the one
hand, and the high priority of plan implementation on the other, the Adminis-
tration was the obvious choice for a co-ordinating and implementing agency
for the Plan. The first involvement was in the preparation and submission of
Provincial Development Plans by Provincizl Commissicners. However, &t the
end of 1965, the degree to which it would prove possible to incorporate these
plans in the first revision of the National Plan remained to be seen, though
the indications were that it would be difficult. In May 1965, the Minister
fer Economic Planning and Development, after emphasizing the importance of
provinciel planning as a training exercise and means c¢f involving field
officers in the planning process and encouraging local enthusiaem, saild:
".... However, the provinces do not at this stage have enoucgh
personnel, information or experience for effective planning.
In any case planning for the nation as a whcle could not be
left to the provinces -~ for they are likely to produce unco-
ordinated programmes. It is therefore important that planning
in the provinces be done under guidance and direction from the
Central Planning Organization in my Ministry, so that attempts
can be made towards the most efficient allocation of resources
of the courtry as a whole."l

To achleve this gu*dance and direction, the Mlnlst*y intended %o ‘recruit a
Provincial Planning Officer for each province.2 Uhile much communication
with the centre and responsibility for the detail of plamning ana reporting
would rest with this Provincial Planning Officer, the ultimate respensibility
for the co-ordination and implementation of the Plan would lie with the
Provincial and District Commigsioners, working through Provincial and
District Development Committees which were being set up and had in many
cases already met by the end of 1963. These were civil service bodies,
chaired by the Provincial and Dlstrlct Commissioners. The Provincial
Planning Officer was to be secretary and the appropriate Community Development
Officer alternate secretary, with the local heads of the departments con-
cerned with development as members.3 It was intended that the Community
Development Self-Help Committees should be fitted into the structure as-
sub-committees of the development committees. The development committees
were to be charged with inter-departmental co-ordination, planning and
controlling major self-help projects, achieving the targets of the Plan,
and making recommendations about the Plan and its implementation.

1.  "Economic Development Planning and the Kenya Plan". Speech delivered
by the Hen. T.J. Mboya, Minister for Economic Planning and Developmept
at the Kenya Institute of Administration con March 4th, 1965.

2. By the end of 1965 no Provincial Planning Officers had vyet been
recruited.

3. TFor the full proposed membership see Appendix B.
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These committees were a new departure, in keeping with the newness
"of national planning and the setting and achievement of area targets in
development.  Any superficial resemblance to the Provincial and District
Teams before Independence is misleading. The Teams were bodies of varying
composition and frequency of meeting, depending on the inclinations of the
administrative officers; they often included the Police, who will not be
on the development committees; they often did not keep minutes; and above -
all they were not subject to central direction, the achievement of targets,

or regular reporting, all of which can be expected to make the development
committees more influential and effective bodies.

It is intended that local political representation shall be provided
on Provincial and District Development Advisory Committees, again chaired by
the Provincial and District Commissioners respectively. These Advisory
Committees will include Senators, Members of Parliament and othersl, as well
as all the members of the Development Committees. The purposes of these
Advisory Committees are to provide a forum to discuss general economic and
social problems of the arsa concerned, to provide M.P's, Senators and leading
citizens with an opportunity to participate in the Plan, and to enlist the
support of “the politicians in securing mass enthusiasm and participation in
planned and co-ordinated development. The Development Committees will report
to the Advisory Committees from time to time on targets and projects planned
for the area. By mid-December 1965, although some Development Committees
had met, few, if any, of the Advisory Committees had been convened. It is
too early to guess how this system will work in practice.

These two types of committee, one for civil servants only, and one
including politicians, reflect the official and explicit separation of
politics, politicians and the Party on the one hand, and the civil service
on the other. Much was said on this subject during 1965. The official view
was that civil servants were subject to the discipline ¢f their ministries
and must carry out the pslicies of the Government loyally, enthusiastically
and impartially. They might not join any political party (Kenya is not_
constitutionally a one-party state, although KANU is the only party). They
should never criticise Government policies in public, and should not get into
the position of defending themselves and their actions on political platforms.
But the civil servant had a duty to explain policies to the people,_to
persuade and to lead them. The civil servant "should not be a passive
sponge, & routine implementer of Government policy", but “"dynamic and an
innovator full of ideas."2 His neutrality was from personal politicgl
activity, not from taking an interest in the political activity of his
country, since he must avoid an "island mentality" an@ must become
personally involved in the hopes and aspirations of his country.

The intended role of the politician in rural areas will not be
discussed at any length here. Actual roles vary with the‘level of ?he
politician, Ministers being involved to a. greater e;tent 1n_support1ng o
Government programmes, Senators and Members of Parl1ament_w?t§ repr?iifllng
the interests of the constituencies, and junior local politicians wil p z:z
clearly defined local activities. Emphasis has been placed on thelln th
role of the Member of Parliament in mobilising_t?e people for ﬁeve opmhave
and encouraging them to follow the advice of ?lVll servagt§..* e?bersera s
for instance, been told that they have a speC1§l responsibility tornpthe
suadigg people to adopt modern methods of farming and development o
land. :

1. See Appendix B for proposed membership.

2., Hon. T.J. Mboya, Minister for Economic Pl§nning and-Dexelopmenj{k-t
"The Role of the Civil Service in Developing Countries”: a ta 0
the East African Staff College, 25th November, 1965.

3 Hon. T.J. Mboya, Minister for Economic Planning and Development,
) reported in the East African Standard of 18th December, 1965.
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There is, however, an overlap of the roles in rural areas of civil
servants and politicians. Both are required to encourage development, both
are in a position to receive and act on grievances and both can hold
meetings, and calling them "barazas" for civil servants and “public meetings”
for politicians does little to distinguish them in ‘reality. It is partly as
a result of this overlap that, at a local level, there have been difficulties
between civil servants and politicians, as the newspapers and Hansard have
shown from time to time. In order to iron out these differences and improve
relations in the interests of development, a seminar for Members of the KANU
Parliamentary ‘Group with senior civil servants on the implementation of the
naticnal development plan was held in December 1965 at the Kenya Institute
of Administration. Part of the purpose of the seminar was that civil
servants and politicians should avoid blaming one ahother, should meet
more often informally, and should assist one ancther in the development
effort in which both had an interest. The seminar appeared to be a success-
ful move towards better understanding, and further seminars, at the same and
lower levels, were to be held. But the basic problem remains: that the
Member to be re-elected needs to appear to the people to be the person whose ..
efforts have brought about development, while the proposed structure of
authority and committees directs attention to the admlnzstratlve offlcer
as the person reSponslble. -

It is 1nterest1ng to compare Kenya's proposals for Plan 1mblementat10n
with Tanzania‘'s experience. Although Tanzania lacks Kenya's explicit™
separation of the ¢ivil service and politics, it has evolved at reglonal R
level a committee system remarkably similar to that proposed for Kenvya.- The~‘ 
Tanzanian Regional Development Committees are large -bodies, sometimes reaching
attendances of over forty people, including politicians, civil servants, .
local government officials, businessmen and prominent citizens. When these
bodies were found to be too large and diffuse for detailed technical work,
smaller civil service committees, with a membership of about ten, and
including Regional Heads of Departments, were formed. While these two
bodies in Tanzanila correspond roughly in their composition with those :
proposed for Kenya, Kenya's civil gervice Provincial Development Committees
will probably carry more weight with the Provincial Development Advisory
Committees than their Tanzanian civil service counterparts with their
Regional Development Committees. A further difference can be found in the
types of targets set for implementaticn. . In Tanzania, regional targets for
the Five Year Plan are for investment as well as productionl. It has proved
difficult, however, to schedule investment realistically, to assess farming
investment particularly with smallholders, and- to obtain the figures for
private sector investment. In addition, the opportunity cost of the staff
and time absorbed in obtaining such figures is high. Again, the focus on
investment, on spending, has the disadvantage of diverting attention away
from the services or production that is the purpose and justification of
the investment. In Kenya, in contrast, if targets are allocated to Provinces
and Districts they will probably be meinly for agricultural production.
Whether they will be subdivided below District level - a task that would
fall principally to the Agricultural Department - is not yet clear, but the
fact that in Tanzania targets have not always reached the Village Development
Committees may be a warning that subdivision is difficult to carry out w1th1n
dlstrlcts and to make meaningful at the lower levels.

Another significant difference between Kenya and Tanzania lies in the "
degree of individual specialisation. In Tanzania, partly because of the
pervasiveness of TANU, partly because of the shortage of trained manpower,
there has been a tendency towards fusion of different offices and functions
in the same persons. In Kenya, partly as a resuit of the historical position
of the Administration and departmental attitudes to it, partly as a result of
the sustalned formal separation of politics and the civil service, there has

1. G. Karmiloff: Regional Plan Implementation: Tanzaria's Experiment.
The East African Economic Review, Yol. 1. New Series No. 2. June 1963,
pp. 85-92 passim.
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been a tendency towards a protective idea of specialisation which allows

each individual and organisation its own particular role. In the words of
 the President: |

"The role of the civil servant is that of the professional.
-He is employed by the Government to get things done - both in
the process of planning and in the process of execution ...
District Commissioners are as much professionals as are

doctors and engineers.” '

Equally, politicians are seen as professionals who should have distinct

roles. A corollary of this functional pluralism is a plethora of committees.
For development matters alone, at District and Provincial levels, there are,
in theory at least, to be four streams of committees: the Agricultural
Committees which have been established for meny years and which mainly
concern the Agricultural and Veterinary Departments; the Self-Help
Committees, of relatively recent formation, run by the Department of
Community Development; and the Development Committees and Development
Advisory Committees which are to be run by the Administration in conjunction
at the higher levels with the Ministry of Economic Planning and Development.
In addition, at County and lower levels, there are various local government
committees concerned with development. There are several different channels
through which requests, suggestions and complaints can move upwards: through
the Party and the Member of Parliament; through the local government councillor
to the Ministry of Local Government; through the Administration; through the
Department of Community Development; or through a specialist department.
Similarly, there are several different channels through which the Government
can penetrate to the people. lhereas Tanzania may be in danger of under-
specialisation, Kenya is running a risk of the duplications and ambiguities
which arise from over-specialisation.

Against this background, the effects and form of Plan implementation
in Kenya can only be a matter for speculation. The historical trend of
separatist professionalism may continue. On the other hand, if there is
clear and powerful direction from the top, the authority of the Plan and its
targets-could have a focussing and disciplinary effect at Prcvincial and
District levels and below. Appeal and communication upwards within technical
ministries could be reduced as technical officers accepted the Plan and the
Development Committees in their areas as sufficient authority for decision
and action. Similarly, civil servants and politicians could find more of a
common interest when there were specific development goals to be achieved.
Much will depend on how effectively it will be possible to tackle the problems
that have already had to be faced in Tanzania: recruiting planning staff for
the major geographical areas; involving the Administration and technical
ministries, particularly Agriculture, in implementation; reconciling popu}ar
demands for services with the reguirements of the Plan; and above all making
the Plan mean something to all those - politicians, civil servants, and the
public -~ whose effort is needed for it to be carried out.

The success of Plan implementation in the Provinces depends partly
on political factors and the future of KANU. The Government has, howeverg
made it clear that it is mainly thrcugh the civil service that the Plan will
be carried out. Mr. Mooya has put it that "In the final analysis the initia-
tive on the part of the civil servant rather than the local politician can
decide whether or not an area will develop"?2, and the President himself has
sald:

“"From now on civil servants' merits will be judged by their
contribution to the development plan. They will be calle@ to
explain any failure to achieve their targets. The best district

1. President Kenvatta, as reported in the Daily Nation of 16th December, 1965.

2. Hon. T.J. Mboya, Minister for Economic Planning and Development, "The
‘Role of the Civil Service in Developing Countries", a talk to the Egst
African Staff College, 25th November, 1965.
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is no longer the guietest one, but the one which makes most
progress towards its development targets. The Civil Service
is under my control and I can reward good work and punish bad
work in this field. I give warning that judgment will be
based on development achievement."l

For the future there are many imponderables, not least the evolving position
of the Ministry of Economic. Planning and Development within the Government,
and it would be rash to make predictions. But much will depend on the
capacity of the Civil Service to effect policies, and this is less impon-
derable. The Kenya Civil Service has a combination of lovalty, honesty and
ability that is exceptional among modernising countries. This has been
shown since Independence in an ability to innovate effectively, for instance
in the Tripartite Agreement to create additional employment, the launching
of the National Youth Service, and the million-acre settlement scheme. For
some years, however, this ability has largely been locked up in constitut-
ional and structural changes: in boundary alterations, elections, commissions,
the confusions of Regionalism, and the rapid postings and disruptions of
Africanisation. The progressive release of this capacity to act coincides
with the promise of moves towards plan implementation in rural areas. If
there is clear direction from the top, and political support at all levels,
even the more optimistic planners may be surprised by what the civil
servants achieve.

1. President Kenyatta, as reported in the Daily Nation of 16th December,
1965.




APPENDIX A.

*SUOT]RO0T OPUOHE)Y PUB BTWRS ‘}0Uog - 9J9M SBOIR 33Iy)} oy]

*SQUBWIOJUT {gQ OIaM BIdY]

%161 $ILT $ILT g9t %91 %691 WIOL

1 - - - 1 ~ U0T18}5 UOTSSTH
- - 1 = T 1 Jaysea
€ [4 14 4 Al T autzebey/zadedsmay
G 14 I'4 , 14 134 1% orpey
4 € 1 L - G A1s100g5 *do-0) [EOOT
1% 81 9 LT G Z UOTIBWIOIUT F0O 39IN0S ON
ot . 62 8¢ 61 LT z€ 39TY~qng/§oTyn
61 < U4 (04 9¢€ 9z Urnow JO pIop/sInoqyb1aN/spusdtiy
0S 187 LE 1€ 62 A% . ezeieg $,J9TYn
25 4 : 8L 98 : « ON 9G JI0TII( UOTSUSLIXY
% % % % % 4

: butnIe] © UOTFEPLI05UsH {OOTSOAT] 590Tdg 1oXLey ELUEN ST} TALIOV ’

v pue- doxy ysen INoqe SMIN diey-3 193

g noge uotiewroyut xnoA 386 noA op exasym woxy I0 o6 nok op woym oy  *bH

*L9 ‘99 *dd ‘GgeT Isnbny-aunp  SAIANAS OCOUYW

wVANTN NI SVAYY JTUHI NI INGWOTHARA TVYNLTADINOV ONTIOZAAV SHOIOVA 0 AZAYNS INITASYE V. WONd ~ V XIGNTddy



(a)

(b)

t
o
)

APPENDIX B

MEMBERSHIP OF DEVELOFMENT AND DEVELOPMENT ADVISORY COMMITTEES

Provincial and District Development Committees

Membershin
Provincial

the Provincial Commissioner {Chairman);

the Provincizl Zlanning Officer (Secretary);

the Provincial Agricultural Officer; ’

the Provincial Veterinarv Officer;

the Provincial Education Officery

the Provincizl Medical Officer;

the Provincial. Co-operative Officer;

the Provincial Community Development Officer (to act as Secretary in
the absence of the Provincial Planning Officer);

the Provincisl representative of the Ministry of Works, Communications
and Power. ‘

In addition, Provincial representatives of other Ministries may be
co-opted at the discretion of the Chairman and will be required
to attend mestings when matters to be discussed lie within their
porticlios.

District

the District Commissioner (Chairman);

the Provinciazl Planning Officer (Secretary);

the District Community Development Officer (alternate Secretary);

the District Agricultural Officer;

the District Medical Qfficers

the District representative of the Ministry of Works, Communications
and Power;

the Chief Administrative Officer of the Local Government Authoritys;

the District Co-operative Officer. :

In addition, District representatives of other Ministries may be
co-optad at the discretion of the Chairman, and will be required
to attend meetings when matters to be discussec lie withid their
portfolios. :

Provincial and District Development Advisor mmittees

Membershin
Provincial

the Provincial Commissioner (Chairman);

all Members of the Provincial Development Committee; :

one M.P. and c¢ne Senator from each District (the M.P. to be selected
by the M.P's of the District);

the Chairmer. ¢f the Provincial Advisory Council;

two Provincial Advisory Council members (to ke selected by the Council);

two leading citizens (to be ncminated by the Provincial Commissioner in
consultaticn with the Provincial Development Committee).

District

the District Ccmmissioner (Chairman);

all Members of the District Development Committees
all M.P’s and Senztors in the District;

the Chairman o7 the County Councilj

two Members of the County Council (to be selected by the County Council);
the Chairman of the KANU District Branch;

two or three eminent citizens (to be selected by the District

Commissioner in consultation with the District Development
Committee) .
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co-ordination, planning and contrclling major self-helgp projects,
achieving the targcets of the Plan, and making recommendations
about the Flan and its implementation.

These committees are a new departure, in keeping with the
newness of nationzl planning and the setting and achievement of
area targets in development. Any superficial resemblance to the
Provincial and District Teams before Independence is misleading.
The Teams were bodics of varying composition and frequency.of
meeting; depending on the inclinations of the administrative
officers; +they often included the Police, who will not be on
the development committees; they d4id not normally keep minutes;
and above all they wbel not maistad to central direction, the
achievement of targets, or regular reporting, all of which can
be expected to make the development cocmmittees more influential
and effective beldies.

Local political representation is to be provilded on
Provincial and District Development Alvisory Committees, again
chaired by the Frovincial and District Commissioners
respectively. These Adviscry Committees wil incluile Senators,
Members of Parliament and others,l as well as all the members
of the Development Committees. The purpose of these Advisory
Committees are to provide a forum to discuss general eccnonic
and social prcblems of the =area concerned, to provide MPs,
Senators and leading citizens with an opportunity to participate
in the Plan, and to enlist the support of the pcliticians.in
securing mass enthusiasnm and participation in plarned and
co-ordinzted develorment. The Development Committees will
report to the fdviscry Committees from time to time on targets
and projects planned fcr the area., = By mid-December 1965,
although some Development Committees had met, few if any of the
Advisory Committees had been convened, Nc doubt this was
largely because Frovincial anid District targets for development
had not yet been worked out. It is too early to guess how this
system will work in practice.

These twe types of committee, one for civil servants only,
and one including pcliticians, reflect the cfficisl and explicit
separation of politics, politicians and the party on the one
hand, and the civil service on the other. Much has been said on
this subject during the past year. The official view is that
civil servants zre subjcct to.discipline of their ministries and
must carry cut the pelicies of the Government loyally,
enthusiastically =2nd impartially. They may not join any
political party (Kenya is not constitutionally a one-party state,
although K/NU is the only party).  They should never criticise
Government policies in public, and should not get into the
position of defending themselves and their actions on pelitical
platforms, But the civil scervant hes a luty to explain policies
to the peoplz, to persaade and to lead then. The civil servant
"should not be a passive sponge, a routine implementer of
Government policy", but "dynamic and an innovator full of ideas, "2
His neutrzality is from porsonal political activity, not from
taking an intercst in the politic=2l activity of his country,
since he nust avoid an "island mentality" and must become
personally invelved in the hopes anl aspirzations of his country.

1. See Lppendix B for proposed membership.,

2. "The Role of the Civil Service in Devdoping Countries":
a talk by Hon. T.J. Mboya, iinister for Economic Planning
and Development, to the East African Staff College,
25th November, 1965,
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‘The intended role of the politician in rurel arcas will not
be discussed at any length hcre. Actual rcles vary with the
level of the politician, . iinisters being involved to =z greater
extent. in supporting Government prcgrammes, Senators gsnd lMembers
of Parliament with representing the interests of the constituencies,
and junior local politicians with less clearly lefined local
activities. Recently, enmphasis has been placed on the intended
role of the Member of Parliament in mobilising the pecple for
development and encouraging them to fellow the advice of civil
servants. Members have, for instance, been toldl that they have
a special responsibility for persuading reople to adopt modern
methods of ferming and development on the land.l

There is, in fact, an overlap of the roles, in rural arecas,
of civil servants and politicans. Beth are rcguirel to cncourage
development, both are in a pesition to receive and act on
grievances and both should call meetings, and calling them
"barazas" for civil servants: and "public meetings" for politicians
does little to distinguish them in reality. It is partly =as a
result of this overlap that, a2t a local level, there have been
difficulties between civil servants and politicians, as the
newspapers and Hansard shcw from time to time. In orier to
iron out.thesedifferences and improve relations in the interests
of development a seminsr fcr Members of the KANU Parliamentory
Group with senior Civil Servants on the implementation.of the
national development plan was recently held at the Kenya

‘Institute of fdministration. Part of the functicn of the seminar
was that ¢ivil scrvants ani politicans should aveid blaming one
anctheér, should meet nmore often informally, and should assist one
ancther in the develcrment effort in which beth had an interest.
The seminsr agppears to have been 2 successful move towards

better understanding, and further secminzrs, 2t the same and

lower levels, are to be held. But the basic problem remains:
that the Member, to be re-elected, needs to .appezr to the

recple to be the perscn whose efforts have brought about develop-
ment, while the proposcd structurc of autherity and committees
dirccts =ttention to the administrative cofficer =s the person
responsible.

what is emerging in Kenya, psrtly as 2 result of the
historical positicn of the Administration and departmental
attituies to it, partly 2s a r-sult of the sustained geparation
of politics ani the civil service, is a protective ilea of
professionalism which allows e€ach individual anil organisation
its speciallist role, Thus:

"The role of the civil servant is that of the professicnal.
He is employed by the Government to get things dene - both
in the process of planning-and in the process of execution.,..
District Commission:rs are-as much professionals as are
doctors and engineers."2

The politician equally is a professional. L corollary of this
functional rluralism is a plethora of functional committees at
all levels. Thus in reclation to development alone,  the
indications at present are that therec will be three main strcams
of committees - Self-Help Committeecs, run by the Departrcent cof
Community Development; Development Committecs run by the
fdministration in conjunction at the higher levels with the

1. Hon, T.J. lMboya, Minister for Econcmic Planning, recported
in the East Lfrican Standarl of 1&th December 1965.

2. Prcsiient Kenyatta, as reported in the Daily Nation,
16th December 1965. o
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SOME ASPECTS OF PLANNING AND
PLAN IMPLEMENTATION IN KENYA

National development planning is among the most
important initiative taken in Kenya in recent years.
Philosophically, it has provoked the working out in
some detail of the ideas of African Socislism, with
which planning has been closely associated, and of the
goals towerds which the Government is working.
Organisationally, it has led to the formation of a
new Ministry whose machinery for influence and control
of other parts of the Government is still being
created but which may have implications for the future
functioning and style of Government activity right
down to the grass This paper attempts to outline
and discuss the ideas of planning that are current, some
aspects of the social, economic and organisational
context out of which they arise and into which they are
being injected, the proposed machinery for implementation
in the provinces, and the emerging definition of the roles
of civil servants and of politicians in implementation.

In this official Kenya orthodoxy, vlanning has been
closely related to African Socialism. - In the words of
the development plan:

"a fundamental characteristic of African socialism

- 1s its strong committment to central economic

planning a2s the organization and technique for
marshalling the nztion's resources in efficient

pursuit of Government's economic and social objectives".

This statement has been elaborated in the Sessional Paper
No.10 of 1965 "African Socialism and Its Application to
Planning in Kenya",- a statement both of philosophical
background and of Government intentions. The strength of
the acceptance of the idea of national planning is clear
throughout the Sessional Paper, and can be understood in
the light of the implicit srgument that planning is not only
socialist, which needs no explanation, but also in the
context of the modern state, African. The argument can

be interpreted as follows. The essential basis for African
Socialism lies in the traditions of political democracy and

mutual social responsibility (8).3 . mechanisms whereby

a member contributes to society, and society shares its
henefits among members, change with the nature of the
economy (14). Thus, mutual social responsibility in the
context of African Socialism involved an extension of the
African family spirit to the nation as a whole (11). The
rights, duties and sanctions which obtained in traditional
African society have been transferred, with suitable
adaptations, to the modern state. Thus, just as African
society had the power and duty to impose sanctions on those
who refused to contribute their fair share of hard work, or

1. Development Plan 1964-1970, Government Printer, Kenya, 1964.
p. 3.

2, Government Printer, Kenya, 1965

3. Ibid, paragraphs 8, .....cevun. The figures in brackets refer
to the paragraphs of.the Sessicnal Paper relevant to the
proceeding statement.
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who misused resources, so African Socialism expects the
members of the modern stete to contribute willingly and
without stint to the development of the nation (13), (29),
and has the power and the duty to control resource ‘use.
But this can only be done through planning and a range of
controls to ensure that property is used in the mutual
interests of society and its members (48). The conclusion
is that "It is a fundamental characteristic of African
Socialism that society has a duty to plan, guide and control
the uses of all productive resources'. (30). Without
national planning, in fact, there could and would be no
African Socialism.

The idea of national planning is so widely accepted
in developing countries, that it 1s easy to fail to
appreciate its impliceticans for Governmental style,
organisation and function. In Kenya before Independence
there was no planning in the sense of comprchensive
national planning. There were, rather, a series of
individual projects at different levels, many of them the
result of the enthusiasms or even cccentricities of
individual officers or ministries, coordinated on an ad
hoc basis by bodies responsible for the administration of
development funds such as the African Land Development
Board or the Joint Irrigation Board, with the Treasury
exercising a general cversight through its traditional
controls. There were some plans covering parts of sectors,
such as the Swynnerton Plan of 1955 fcr the development
of agriculture in African areas, but there was no overall
plan which tested projects and ministerial plans for
consistency, which set targets, or which laid down a.
coordinated strategy by which they should be attained.
Nor was the civil service geared or oriented towards
achieving centrally determined development tergets. In
contrast, the policy now is that "Planning is a compre-
hensive exercise ... Any activity that uses resources is
a proper subject of planning" (138) Communication and
coordination within Government are essential:

"No organization can operate efficiently so long as
its right hand does not know what its left hand is
doing. Planning cannot be effective unless every
important activity is accounted for and every
important decision-maker involved."

Indeed, the Minister for Economic Planning and Development
has summed it by saying that "It is important that planning
pervade the entire Government machine. "t

The implications for the Government machine are
far-reaching, involving new systems of operation affecting
matters concerning development. At the centre, where the
emphasis-until recently was necessarily on drewing up and
revising, rather than implementing the plan, some reorgan-—
isation has already teaken place. The Development Plan
1964-1970 was preparcd by the planmning staff of the
Treasury, who were formed into a Directorate of Planning
within the Ministry cf Finance and Economic Planning.
However, towards the end of 1964, these planners were
taken over by the newly created Ministry for Economic
Planning and Development under Mr. T.J. Mboya as Minister.

1. "Economic Development Planning and the Kenya Plan".,
Speech by Hon. T.J. Mboya, Minister for Economic..
Planning and Development, delivered at the Kenya
Institute of Administration, 4th March, 1965.
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Though this Ministry has remained physically in the
Treasury Building, and its relations with the Ministry

of Finance have been close, the act of creating a special
ministry has raised the priority and status of planning

and drawn greater attention to the plan. It was indeed

in the Ministry for Economic Planning and Development that
Sessional Paper No.lO was originally drafted.*~ It leaves
no doubt about the decisive new approach that is intended
to rule the relations of ministries on development matters:

"If plenning itself is not to be a waste of resources,
descipline must be firm and enforced. And discipline
is not simply something that the Government imposes on
the private sector. It is also a discipline that
Government imposes on itself at every level and in
every ministry. With planning, no ministry is free
to act as an undisciplined, unrestricted entrepreneur
promoting funds.and projects to maximize the status
of the ministry. Instead all must accept the
discipline of planning and join in maximizing the
resources available for development, determining
the best use for these resources and ensuring that
resources are in fact used as planned.,  If
DISCIPLINE is rejected, so is planning, and with it -
African Socialism."

In pursuing this policy, the Ministry for Economic Development
and Planning intends to post its officers to other ministries
to assist and. advise their planning sections and to ensure
close liaison. While it seems likely that in time procedures
and conventions will develop, it is too early to be able

to say exactly hcw this new organisation will work.

Initially, attention has been concentrated on
formulating general policies drawing up the plan, and then
working on its first revision, activities mainly carried out
by Ministers and civil servants at or near the centre of-the
Government machine. In the latter part of 1965, however,
much thought has been devoted to implementation and control,
and the choice of organizations, procedures and roles for the
two way ceomnmwuni-caticns necessary -for effecting and revising
the plan. Without the machinery, will ani- ability tc iwmplement
it, a plan is merely a statement of objectives anl a public
relations handout. Oonsidering "penetration", in Pye's
sense of "reaching down into the scciety and affecting basic
politices",3 the remainder of this paper will be ccncerned
with preblems and propesals feor implementing the plan in
rural areas. ! This will involve ccnsidering the Kenya. .
"agricultural ideclogy", the nature .cf rural scciety, means
of communi.caticn, self-help and Ccmmunity Develorment, lccal
government, .and the rcles ~f the civil servants, .particularly
the Administraticn, and politician in the provinces.

1. The procecdure followed was stated by Mr. Mboya in his speech
to Parliament delivered on 4th May 1965 when he introduced
the Sessional Paper. After drafting, the paper was
discussed and amended by both the Development Committee
and the Cabinet, which finally approved it unanimously.

2. Sessional Paper No.1lO, paragraph 141.

3. Pye: An Analytic Study of Political Development p.30
quoted by Audrey Wipper in her working paper.




The implementation of the plan and the achievement of plan
targets in the provinces assumes greater importance than in
most countries because of the gret stress placed both in
the plan and in official pronouncements on the development
of agriculture. In a recent article 1 Reginald Green
considers that both technically and in its relevance to
national aspirations, the agricultural .sector is the best
formulated part of the Kenya Plan, while it is the weakest
in both respects in the plans of Ghana, Nigeria and Tanzania.
This is partly at least because of the priority placed upon
agriculture, and the attention peid to agriculture by the
planners. Both economically, and in terms of social aims,
this emphasis is ecasy to understand: economically, because
of lack of mineral and prime movers and the recognition by
professional economists that, tc quote one, "Agricultural
development is vastly morc important in modernizing a
society than we used to think",¢ and socially, because the
agricultural sector is predominantly Africamand developing
African agriculture provides a qguick mecans of increasing
the share in the economy. The social and economic arguments
combine when it is understood that "the high potential
areas, 80 per cent of which are in areas of African small-
holdings, promse the greatest return on investment." 3 Ingeed,
this focus on agriculture has been repeatedly empheosised by
President Kenyatta in his call of "Back to the Land".

",.. to make money, we. must return to the land. It is
often laughable to see a men with some acres. of land
going off to the town to seek employment sometimes
for a hundred shillings a month as a ¢ook.  If a
man can effectively cultivate his own farm, it can
prevent him being dependent on employers. What you
want to do is return to the lend ...." 4

This emphasis on agricultural development gains further
strengtih from the overtones of security - both personal, in
that a man with land may always feel that he had something
to fall back on, and national, in that a population with
land is felt to be stabler than a floating population of
landless and unemployed. * Given this priority for agriculture
the most important targets for rural areas are likely to be
for production, rather than investment, since investment cn
small firms is difficult to measure.

The majority of the families to be reached in an effort
to ilncrease agricultural. production in Kenya live on
individual smellholdings. With the principal exception of
the Coast, the remnants of the Emergency villages in
Central Province and perhaps the larger Masai manyattas,
most rural Kenyans do not live in villages, a fact which
tends to be obscured by the Community Development literature
originating from Asia, Latin America, and even West Africa,
which speaks of the village and the village level as the
object of attention in development. Furthermore, most of

l. Reginald H, Grecen: TFor African Development Plans; Ghana,
Kenya, Nigeria and-Tanzenia, The Journal of Modern
African Studies 3, 2 (1965) p.259.

2, W.,W, Rostow: ZEconomic Development - the Importance of
Agriculture. Kenya Weekly News of March 26th, 1965.-

3. Development Plan 1964-1970 p.45.

4, Harambe! The Prime Minister of Kenya's.Speeches 1963-1964
Nairobi Oxford University Press 1964, p.63. Pages 60-T74
are devoted to "Back to the Land" speeches.
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Kenya's 'smallholders live in areas of high potential and
dense population and have a sense of land shortage whereas
there have been moves towards nationd ownership of land,

in Tanzania where- ocutside a few areas there is an -

abundance of land, and in Ghana where, in addition, the

rural population mostly live in villages, In Kenya it has
been natural in both the Plan and the Sessional Paper to
stress individual land tenure, land consolidation and
registration, and the security of individual title. If the
Plan and the Sessional Paper are even against this background,
the criticism that they are too Mcapitalist® seems to fail

to appreciate that they are appropriate to the social and
agricultural condition in Kenya: it is through provision for
individual accumulation and consumption-L and the adoption by
smallholders of entrepreneurial attitudes, that a predominant-
ly smallholdecr economy will develop. While co-operatives,
particulerly for marketing, fit into this framework well the
basic values are individualistic. The effect will be to
produce a sturdy yeomanry (to draw on European mythology), a
a rural bourgeoisie, a nation whose style of living combines
land-rottedness and physical dispersal on individual hcmesteads
with scmc of the attitudes of the small shopkeeper or
businessman.

Reaching smallholders in order to stimulate increased
production is more difficult when they live on individual
holdings than when they are concentrated in villages. In
villages, more people can be expected to listen to a radio,
or to recad a newspaper; news mey circulate more quickly by
word of mouth; and mecetings can be called more easily and
gquickly. With a scattered smallholder population, both
radios and newspapers can be expected to reach fewer pecple.
In Kenya, certainly, there is evidence that both are un-
important at present as sources of information about farming.
LA recent Marco Survey< of heads of rural hcuseholds found that
only 174 ever recad newspapers, and only 66% ever listened
to the radio. While the radio was an important source of
information about Kenya, and might therefore be used
effectively in a general national campaign for development,
neither the newspaper nor the radio was found to be an
important scurce of information of economic value. What
the Survey suggests is that most economic information reaches
the farmer through the civil service. The increases in
incomec and fcod supnrly that he achieves depend mainly on his
own efforts and the services and advice he receives from
junior Government servants. The point cf communication
between the junior extension officer and the small farmer is
thus the main point at which the deveclopment intentions of
Government engage with the producer. Although little is
known of the motivation, tchaviour and effectiveness of
agricultural instructors, veterinary scouts, community
development assistants, the lowest co-operative inspectors,
headmen and chiefs, they are the key figures without whom
the development plan would have little bite in the rural
smallholder areas.

1. Sessional Paper No. 10, paragraph 33.

2. A Baselinc Survey cf Factors Affecting Agricultural
Development in Thrce Areas of Kenya, June-August 1965,
prepared for the Ministry of Latour and Social Services
by MARCO Surveys Limited. A sumnmzry of some findings
is given in Appendix A.
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Part of the problcm facing these officials lics in thce
diffcrence between what might be postulated as the village and
siiallholder syndremes. In & villege synirrome, thce populaticn
is bunched in villages; there is a teniency towards frequent
interacticn, a hicrarchical sccicty with rclatively clearly
defincd status differénccs znd structurc cf authority, and oftcn
scme communal contrel cver agricultur=l azctivitics. In a
smellholdier syndrcme, as- fcund in Kenys, there is physical
lisposal cn individual farmstcads, less freqguent interaction, a
tcndency te democretic cgaliterianism with relatively weakly
defincd differences ¢f status and structure cf autherity, and
individual frecdem in agricultural activitics., While there arc
cver-simplifications and there are many varieties 2nd excepticns,
it is uscful to ccnsider Kenya in terms of the smallhclder
synirome. The Cclonizl regime had difficulty in organising
minimal ccntrel over scceiety in Kenya because of thc lack cf
indigenous Chiefs - onc part of the syndromc. Chiefs had
therefore tc be created. But the Chiefs nceded toc be able to
ccmmunicate with a scattercd pepulaticn. The Chief's barazas,
attendance 2t which was cbligetory in law, were thercfore
instituted, and rcmain, as the larce Survey shcews, a nmost
important source of infrrmaticn for the suallhclier. However,
attendance at these barazas, which in scme places are held weekly,
is nowadays cften speradic, and it may be necessary fer the
Gevernment either tc insist cn greater attendnance, which might
be difficult pelitically, or tc tackle the prcoblem by ferming
new cn-going greoups with which extension staff can communicate.
A goed dezl has been attcupted in forming groups - through
fermers' groups, the 4K Clubs fer young farmors, co-cperative
societies, and sclf-help grcups, but lass has been achieved than
had scmetimcs been hceped. Further, the Farty, which might have
fulfilled this function, dces net =appear te cxist at thc grass-
rcots in 2 sufficiently permancnt and gpreldictable fecrm to be =
suitable medium for cxtension. To achicve the producticn
targets ¢f the Flan, thc Kenya Gevernment nacy, thereforc, have
te create new groups tc facilitate communicaticon between junicer
Gevezrnment servants and smallholders.

An initiative in creating such groups aas bcen taken by the
Departnent of Community Develcpment, which, in Octcber 1963, befcere
Inlependence, submitted a Naticnal Fclicy for Community Develcp-

ment. This plan scught & considcrable cxpansicn c¢f community
development staff and callcd for pclitical support tc stimulate
the self-help movement. The primery function c¢f the community

develcpment worker was secn as "through the usc of his specizliscd
skills in human relaticns tc create the mental climate c.nducive
tc the acceptance ¢f new ideas in all aspccts of rural develop-
ment and to bring to the specizalised cxtensicn werker ccmmunities
that arc eager tc cdept new methods ¢f producticn and new ways

cf living. In this sense, the objcct was to assist pecnetr.tion
by Gevernment, and the grcups thrcugh which this was tc be
achicved were to be formed arcund the idea c¢f collective self-
help. L wholc hierarchy of committees frem the "village',
threough the locatiocn, thce ccunty (3istrict) and the regicn was

to be fermed, with a National Committee for Community Development
at the apex. Prcgress has been male in forming these cocmmittees
prarticularly 2t the lower levels.

The self-help movemcnt, however, raiscs the ccntral prceblem
of the mix and knit between the desirecs cf the people ani the
intentions of the planncrs. The essence cf planning is that
restle shcoculd discecver for themselves what they want. The
essence <f planning is the centrollel achievenent of cbjects that
welld not ccme abeut cn their cown. Thus the Naticnal Flan fer
Cemmunity Develorment stzted thot: "Friorities for self-help
schemes cannot be madc (in) advance as rricrities will be
assessed by the communitics
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that conceive and cxecute their own community development'.

But Scssicnal Iaper is categoric in that: Self-help 1s an integral
part of planned develcorpment and must be subject toc the same
discipline as other prrts of the development effort".2 The
precblem is to work out a2t what level, thrcugh whcm, and in what
way, the upward flow of the wishes of the people can be
recconciled and integrated with the intentions of the planners.

The problem is exacerbated by the bad fit between the felt
needs of thc communitics and the targets and dirccticn of the
planners. The peorle in the rural arcas, particularly the morc
densely populated rural crcas, have had no difficulty in feeling
their needs: they want mere scrvices, mest notably health and
secondzry schcols. ‘At the same timc they have often rcceived
strong encourageuent from peliticians to go ahcad and start
building in thc spirit of Harambec. In the spirit of naticn-
building - an unfortunate and misleading phrase with its
structural instead cf organic connotaticns - ad hoc groups have
formed to build dispensaries and schools. Unfortunately, this
well-intcnticned dynamism, inevitably uncontrolled during
Regionalis: has misfired. self-help, like aid, has a propensity
to leave behinid monuuments. Just as an aid-giving agency retircs
when i1ts monumcnt is built, leaving the recurrent cests and
maintenance to the lucklcss recipient, sc self-hclp groups expect
the Government cr the lecal autherity tc takée over the running and
staffing of the wculd-be institutions they have crcated. In
Kenya, by July 1965, therc_were thought to be at least &0
Harambee secondary schools3, nearly 211 of ther built illegally,
without labvoratorics, poorly cquipped znd staffed, facing grave
problems over meeting recurrent cxpenditure, and providing a low
standard of education.% It is not suggested that the bullding
of thesc schcols was the responsibility cf the Department of
Community Dcvelopment. The Rducaticn Cemmission found two
rcasons fer "the breakdown of the sancticns of the law'" whiena
allowed the building of thesc schools: "the administr-tive
confusion preoduced by the Majimbo interval'" and the popular
responsc to the contraction of opportunity for secondary education
in 1964 and 1965. Now, a2s a result cf the difficultiecs faced
by these schools, therc is & dangcr of scricus disillusion. In
the view of thce Commissicns

"The survival c¢f a spirit of self-help in ocur communities

is of thc utmost importancce to the future of Kenya, but it
will be guickly dcstroyed if, by undcrteking tasls that nre
too big for them, communities cxpericnce the frustraticn

of failure. We consider it essential - for the sake of the
-spirit of self-help as much =z2s for the sake cof its
objectives - that the impulse towards self-help shculd be
diverted into the performance of tasks that lie within the
capacity and rescurces of a community tc discharge
successfully.">

The Commission concluiled that "Central Government Planning and
uncontrolled community enterprise cannot exist gide by sidec."0

1. This isolated guotation is a little misleading: the dangers
of unregulatcd sclf-help were fercscen in the National Policy
for Community Development 2nd measures suggested to overcome
them,

Sessicnal Paper No. 10 of 1965, paragrarh 100.

Kenya Education Report Part II, 22nd July 1965, Government
Printcr, Kenya, p.21.

For a full anl critical discussion of this probclm sece ibid.
pp.21-=-32.

Ihid., p.24.

Ibid., p.23.

[02%N)] +~ (VSN V)
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The problem of cec-crdination of wishes and plans is
cemplicated by the functicning of local goveornment. In thecry,
it would appear that local gevernment, which is responsible in
law for maintaining many health and educational facilities, sheould
act as the reconciling and contrclling mechanism, both betwecen
local wishes and local rescurces, and between central governmont
planning direction and local implementztion. Indecd the
Development Plan, published during Regionalism indicated that the
Government depended upon locszl autheorities to carry out beth
their own programmes and those c¢f the Government for which they
had executive responsibility But many local authorities, and
most notably the County Councils responsible for rural areas,
have run into multiple difficulties as =2 result of which serviccs
have often had to be curtailed. The widespread dissatisfaction
at this position was veciced by a Member of Parliament in
Qcteber 1965 when he gave notice of a motion in the House of
Representatives calling cn the Government, in view of the
inconipetance of some local authorities in Kenya, to take over
from them direct responsibility for education and public health.
President Kenyatta has recently himself rccognised this
unfortunate state of affairs:

"...deplore a position in which pecplec in nany areas are
blaming their local suthorities for inefficiency, while
the councils blame the lecal pecople for not paying taxes
that are 3ue. 111 this mecans in effect that thousands cof
families are unable to enjoy the services they need. We
shall thercfore continue to examine the whole local
Government pecsition, and see how present difficulties

can bcst be met and put right."3

Some of the rcascns fcor this ineffectivencess of County
Councils will help to illustrate the preoblem of Governmcnt
penetration in relation to local authorities. In the first
place, the councillors who were elected around the time of
IMiependence were usually new 2nd made a clean sweep of their
generally bctter educated and mere experienced predecesscrs.
Secondly, the clectoral promiscs made by these councillors tend
to inhibit any leadership they might otherwise have shown in
cnecuraging the payment of local government taxes. Thirdly,
local government staff, confined tc their tribal arcas by the
strecng demand that all staff should be lcocal people, are subjcct
to strong pressures, feel insecurec in their jobs, and have often
left the local government service to find more amenable, less
exacting and more rewarding wcrk. Fourthly, during Regionalismn,
County Councils were largely, in law, subject tc the supcrvision
of the regional assemblies; but theose bodies, themselves new and
engaged in working out thelr own organisation anid functions,
were unable to carry this out effectively. And finally, and
crucially, in the rezaction, pert nationalist and anti-

Colonial, and part tribal, or local, against the Provincial
Administration which occurred at its strongest during
Regionalism, County Councils almost without exception resolved
to abandon the practice ¢f collecting their taxes through the
offices of the Provincial Administration, its District Officers,
Chiefs, Headmen and Tribal Police, and to do it themselves,
despite the fact that they had neither the staff nor the

Development Plan, p.l101.

Hansard, 14th Cctober 1965, column 1056.

Main Addrcss by His Excellency The President Mzee Jomo
Kenyatta at the State Cpening of Parliameat on 2nd. November
1965. Gevernnment Printer, Kenya, p.3.

1
2
3
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machinery, The resulting financial ani administrative crises
have provoked a growing civic awarcness among the eclectorcte,

and a number of reforms. Tax collection has been recstered to
the Provincial Administraticn, and training ccurses for
councillors have been held =zt the Kenya Institute of fdministra-
tion. Nevertheless, the cenclusion is inescapable that at this
stage the County Councils arc not suitable organisations for
clese integraticn intc the direct lines of action and reporting
necessary for implementation of the plan. In any case, County
Councils arc principally concerned with the provision of services
of a sccial and welfare nature, while the targets of the plan are
likely to emphasise precduction, and therefore involve the local
officers of the central government more than the local
autherities.

The co-ordination and implementation c¢f the plan in rural
areas is, in fact, to be entrusted neither tc the Department of
Community Development nor to the local authorities, but to the
Frovincial /idministration (herc after termel, as it is
colloguially, "the LAdministration") in conjunction with the
departmental officers and officers of the Ministry for EZconomic
Development and Flanning. In ordcr to understand this, the
changes which have taken place in the Administration, and in 1its
relationships with other parts of Govcrnment will be summarised.

In the Colonial pericd in Kenya the ‘fdministration was both
powerful and political: until the few years befere Inderendence
the District Ccmrissioner and his immediate staff were not un-
like an unrepresentative cne party in a one party state,
combining in their persons a fusion of executive and assumed
reprcsentative functions carried sut through the hicrarchy of
Provincial and District Commissioncrs, District Cfficers,.
appointed Chiefs and Headmen, and Tribzal Police. The
Administration, partly through its responsibility for law and
order, was -strengthened by the Emergency in the 1950's, and its
seniority cver other departments was formalised in that the
District Commissioner was chairman of the District Education
Board, the District Agricultural Committee, the District
Security Committee, the District Intelligence Committee, the
Distriet Team,. where thetre was one, and above all, the African
Distriet Council. In 1960, perhaps because the mainly
expatriate Adninistration.was-being,weakened at the roocts by
African political -activity, and was losing its ability to claim
to reprcsent the pecple, it was found necessary to define the
position of the Administration vis-a-vis other departments:

"...Departmental Officers shcould remember that upon the
Administraticn rests the primary responsibility fcr the
progress and welfare of the pecople of all races in their
charge, the maintenance of peace anl good government, 2nd
the gencral working of the machinery of government in
cenformity with the policy laid down by the Council of
Ministers. Provincial ani District Commissioncrs for
their part must remember that the officers of other
Ministries are qualified professionally =2nd technically

anl are¢ responsible for the implementation of their
Minister's policies and their rights and obligations must
be fully respected. The Frecvincial Commissien r is,
within the limits of his province, the principal executive
cfficer of the govcranment. It is his duty to supervise
not only the work of his administrative staff, but also -
what 1s done in his province by all Departmental Officers."

1. Circular No. 12 of 1960, reproduced in the Journal of
Adninistration, VelXIII, No.l, January 1961, pp.50-52.
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This circular 31id not, however, prevent the erosion of influence,
as District Educaticn Beards ani District Agricultural Ccocmmittees
became more representative, =nd District Commissioners often
ceasel to be chairmen. More important, District Cormissioners
began to be replaced by local perscns as chairmen of African
District Councils. Then, "before Independence, the ultimate
responsibility for law and crder, and with it the chairmanship

of the Sccurity and Intelligence Comwittees, was transferred to
the Kenya TFolice. negionalism further weskened the Administration.
Provincial Commission«rs became Civil Secr-taries, working; in
theory at lcast, to the elected Presilents of Rcgional Assemblics,
and District Commissicners became Regicnal Government Agents.
There was uncaertainty about carecr prespects, powers, rcles and
respensibilities. At the same time the Administrztion was the
first department to suffer the inevitable disruprtions of rapid
postings resulting frem resclute Africanisation. In 1964, cne
district had at least ten Regional Governiment Agents, and Kisii
District, which may have been typical, had three. Towzrds the
end of 1963, the average length of time = District Ceommissioncr
hal been of District Commissioner rank was 7 months, and his
average length of service in his district 4 menths.

In this situation, the rclec of the administrative cfficer
was bound to change. Departmental officers were also affected:
less subject to the contrcl and influence of the Administr=zticn,
they acted mere on thelr own, Ain example of what was haprening
can be proviiled by the Local Committee of the liwea-Tcbere
Irrigation Scheme, which was chairci by the District Commissioner,
In the three years 1961, 1962 and 1963, there were six
Aifferent District Commission.rs as chairmen, but the Manager of
the Scheme, a departmental officer, was unchanged. During this
period, the function cf the committec shifted from directicn of
the scheme, in which the District Commissionor had played a
large part, to advice and assistance to the IManager, particularly
in handling prcblcms of a political nature. Indeed, during the
pericd 1963-1964, jealcusy of the Administration on the part of
other departments cecased tc be a secrious issue. Departmental
officers, whc were often still cxpatriatcs, welccmed 2 new role
assume? by aiministrative cofficers, who were usu=lly Africans,

& role ailaptcd frem the tralitional political .functions of the:
tdministration: - that of acting as an intcrmediary and a broker
between the politician anid the lepartmental civil servant. The
Administration had found o ncw "constituency"; for whereas before
the 2dministrative officer had represented the people teo.the

rest of the civil service and the rest of thc civil service to
the pcople, he new represented the rest ¢f the civil service to
the pelitician, and the politicizn to the rcst of the civil
service.

Since December 1964, howcver, with the enling of rcgionalism
and the reorganis=aticn of ministrics, the roles and position cf
administrative officers have changel again on the rebound.
Following its transfer from the lMinistry of Home Affairs to the
Office of the Fresident, the Ldministration works direct to the

ermanent Secretary to the Fresilent, who is also Secrctary to
the Cabinet and Head of the Civil Service. Provincial and
District Commissioners have been restorecd to their criginal
titles and, now as the perscnal representatives of the Fresident
in their arcas, have gained high prestige. - They are again
chairmen of Security and Intelligence Committees, ani are
responsible for the licensing of public meetings. They crganise
visits for Ministers and Lssistant Ministers, appear in uniform

1. For a summary of thc position of the Administration in 1964,
sce,C.Jd. Gertzel "Regional /fdministration in Kenya 1964:
Precis", dclivered to the EAISR Conference, lakerere, in
December 1964,
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with senior members of the Government, and are publicly
recognised as the principal representatives of Government in
their aresas. On important occasions, Provincial and District
Commissioners hold parades and make speeches of a national
character which are reported in the press. Working direct to
the Frcesident, and usually in areas other than those in which
they were born, Administrztive Cfficers have been able, and
indeed required, to assume an important rcle in naticnal
integration which is in keeping both with their continuity of
aspiration to lead and with the poclicics of the Government.
FPurther, particularly through its ability to carefully orsganise
the dctail of visits for Ministers, the Ldministration has
Aisplayed decisiveness and a capacity for effective acticn.

In view of this re-emerging primacy of the Administration
on the one hand, and the hig¢h priority cof plan implementation on
the other, the Ldministration is the obvious choice for a
co-ordinating and implecmenting agency for the Plan. The first
involvement has been in the preparation and subiission of
Provincial Development Plans by Frovincial Commissioners.
However, the degree to which it will prove possible to incorporate
these plans in the first revision of the national plan remains
to be seen, though the indications are that it will be difficult.
In May 1965, the Minister for Econcmic Planning and Development,
after emphasising the importance of provincial planning as a
training exercise and means of invelving field officers in the
planning process and encouraging local enthusiasm, said:

",...However, the provinces do not at this stage have
enough personnel, information ar experience for effective

planning. In any case planning for the nation as a whele
could not be left to the provinces - for they are likely
to . produce unco-crdinated programmes. It is therefore

important that planning in the prcvinces be done under
guidance and direction from the Centrzl Planning
Crganization in my Ministry, so that attempts can be made
towards the most efficient allocation of resources of.
the country as a whole."l

To. achicve this guidance and direction, the Ministry intends to
recruit a Provincial Planning Officer for each province. While
nuch communication with the centre and responsibility for the
detail of planning and reporting will rest with this Frevincial
Plenning Cfficer, the ultimate responsibility for the co-ordina-
tion and implementation of the Plan will rest with the
Provincial and District Commissioners, working through
Provincial and District Development Committees which are being
.set up and have in many cases already met. These are civil
service bodies, chaired by the Provincial and District
Comnmissioners, with the Provincial Planning Officer as secretary
and the appropriate Community Develorment Cfficer as zlternate
.secretary, and the local hecads of the departments cencerned with
ievelopument =s members.2 It is intended that the Community
Development Self-Help Committees shall be fitted into the
‘gtructure as sub-committees of the levelopment ccmmittees.

The Development Ccmmittees are charged with inter-depzrtmental

l. "Economic Development Planning and the Kenya Flan'. Speech
delivered by the Hon. T.J. Mboya, Minister for Economic
Planning and Development, at the Kenya Institute of
Administration, on March 4th, 1965. -

2. For full membcrship see Appendix B.
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Ministry for Iconomic: Flanning and Development; and Development
Advisory Committees., - In 2ddition, at District and Provincial
level there are Agricultural Committees, and at County (District)
level varicus local government committees. There are, in fact,
a number of alternative lines of communication available for the
upward stream of grievances, requests and suggestions: through
the party and the Member; through the councillor of the loczl
government te the Ministry of Local Government; through. the
Administration; through the Department of Community Development;
through a specialist lepartment. Equally, there are several
alternative ways for the Government to reach the people.

The effects of the Plan and the organisatiocn for carrying it
out in rural -areas are a matter.of speculation. The position
is rapidly evolving. However, the fellowing developments arc
pessible:

(1) In view of thc proposed key position of the Ldministration
in implementing the Plan, and the centralising and disciplinary
effect of the 3llocat10n of targets by the Development Committees,
there may well be a sort of magnctic orientation and drawing
closer to -the Development Committeces, and sc tc the Administration,
of 21l other lccal bedies cocerncd with developuent. If this
loes not hapren, implementation and control may not be effcctive.

(ii) Similarly the mutual desire to achieve Acvelopment could
unite the civil servants and politicians tc a greater degree, ani
increase contacts between them, reducing the number cf questions
about lccal grievances going up the line and leading, in the end,
to questions in Parliament

(iii) The cirecles of communication way be closed at a lower
level. The authority of the plan targets may mean that depart-
nental officers will necd liss, and be inclined less, to refer
decisicns up the line,

(iv) Politicians, most-notably Senators and Members of
Parliament may develcp ncw sources of support in their
constituencies. The lMinister for Econcmic Flanning and
Development has recently urged Members of Parliament to "try
to establish contact with local leaders 1like the officials
of co-operatives, women's groups and religicus lealders becausc
these people cculd plzy a useful role in stimulating mass
enthusiasm for development".l. They will also have to gain the
gapport of civil servants if they are tc be able to take crcdit
for progress in the districts.

(v) In view of the grecater casc with smallholiers of
measuring production than investment and. hence perhars a
grcater emphasis on production rather than investment targets,
there may be a naticnal shift of attention away from welfare
serv1ces, which usually involve capital formation or investment
in their initial stages (building the school, buying the Land-
rover), towards scrvices which are more closely related to
proiuction.

(vi) If the development committees and plan targets spread
downwards to the locational (chief) ani sub-locational (headman)
levels: (a) the Develcopment Committees at these levels may
subsume the self-help and aidvisory committees, since the member-
ship of all these committees would tend to overlap, and functional
specialisation is less divisive at these levels. Further, sone
Chiefs havc semi-political appointments, thus wniting in their
persons a respresentative origin and an executive function,
which may blur the distinction between the polltlcal "qiv1sory"
and the civil service execcutive functions,— - - - -

1. ‘Hon. T.J. Mboya, as reported in the East African Standari,
loth December, 1965.
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(b) Various apprcaches may be used to overcome the
problem of communication in the smallholder syndrome. Information
and exhortation may pass through Chiefs' and Headmen's barazas,
extension officers, self-help groups, and so on. But it may be
that the Chief, Headman, Lgricultural Instructor, or whoever it
is who has responsibility for achieving the production targets,
in s=2eking te divide their targets up, will crcate entirely ncw
production-orientated grcups, a sort of agricultural "kumi-kumi",
production cells working to and advised by the civil service.

-Scme of these spcculations may make mora sense when it is
recogniscd that it is mainly through the civil service that the
Government intends to implement the Flan. Mr. Mboya has put it
that "In the final analysis the initiative on the part of the
civil servant rath r than the_local politician can decide whether
or not an area will ievelop".l ind the Fresident himself has
said:

"From now on civil servants' merits will be judged by their
centribution to the development plan. They will be called
to explain any failure to achieve their targcts., The best
district is no longer the guiectcst cne but the one which
makes most progrcss towards its dcvelopment targets. The
Civil Service is uniecr my contrcl and I can reward good work
and punish bad werk in this field. I give warning that
judgment will be based on develorment achicvement,"2

The patterns of organisation, rcles ani procedures that evolve
will derend upon many inponderables, not least the relations of
the Ministry fcr Zconcmic Planning and Develcpment with the
President's Cffice, cther Ministrics and the Provincial
fdministration, and the future of K.LNU. But much will also
dcpend upon the capacity of the civil service to effect policies.
This is less inponderable. The Kenyza Civil Service has a lioyalty,
honesty and ahility that is exceptional zmong molernising
countries. This was shcwn before Independence in, for instancec,
the land consolidation progrsmme in Central Frovince, and since
Independence in the Tripartite lgreement to crezate additional
employment, the launching of the National Youth Service, and

the million acre scttlcment schene, For some ycars, however,
this ability h:is largely been locked up in censtitutional =and
structural changes: 1in boundary alterations, elections,
commissicns, thoe ambiguitics cf Regilonalism z2nd the rapid
rostings anl disruptiocons of ifricanissticn. The progressive
release of thig capacity to act coinciics with the premise of
noves towards plan implementation in rural areas., . If there

is clear directicn from the top, and political collaboration

at all levels, cven the more optimistic planners may be surprised
by whet the civil scorvants achicve.

1. Hon. T.J. Mboya, MHinister for ELconcmic Flanning and
Development, as reported in the ZEast African Standard,
18th December 1965.

2. Fresident Kenyatta, as reported in the Daily Nation of
16th Deccmber 1965.
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LPPENDIX B

MEMBERSHIF CF DEVELCPMENT AND DEVELCPIMENT ADVISCRY CCHMITTEES

(2) Provincial and District Development Committees.

Membershiyp
Frovincial

the Provincial Commission:r (Chairman):;

the Provincial Planning Cfficer (Secretary):

the Provincial Agricultural Cfficer;

the Frovincial Veterinary Officer;

the Provincial Education Officer;g

the Provincial Medical Cfficer;

the Provincial Co-~operative Officer;

the Frovincial Community Develorment Officer (to act as
Secrotary in the absence of the Provincial Planning
Cfficer);

the Prcvincial representative of the Ministry of Works,
Communications and Power,

In aldition, Provincial reprcsentatives of other
Ministries may be co-orted a2t the discretion of the
Chairman and will be requizred to attend mcetings when
discussion itcms lic within their portfolico.

District

the District Commissioner (Chairman);

the Provincial Planning Officer (Secrctary);

the District Community Develorment Cfficcr (z2lternate
Secretary);

the District lgricultural Cfficer;

the District Medicgl Cfficer

the District representative of the Ministry of Works,
Communications znd Power;

the Chief Administrative Officer of the Local Government
futherity;

the District Cc-oprrative Cfficer

In a21dition, District representatives of other Ministries
nay be co-opted a2t the discretion of the Chairman,
and will be required to attend meetings when
discugsicn items lie within their portfolio.

(vb) Provineial and District Development Advigory Committees

Membershiyp
Provincial

the Provincial Commissioner (Chajrman);

all members of the Provincial Development Committee;

one M.P. and one Senator from each District (the M.F.
to be selected by the M.P.s of the District);

the Chairman of the Provincial iLdvisory Council;

two Provincial Adviscry members (to be selected by the
Council);

two leading citizens (to be nominated by the Provincial
Commissioner in cecnsultation with the Provincial
Development Committee)
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District

the_

all
all
the
two

the
tTwo

District Cocmmissicn-r (Chairman);

members of the District Develorment Committees

M.P.s .and Senators in the District;

Chairman of the County Council:

members of the County Council (tc be selected by the
County Council);

Chairman of the KEiNU District Branch;

or threce eminent citizens (to be sclectcl by the
District Commissicncr in censulteticn with the
District Development Committee).



