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This second IDM evening P u b lic  Lecture S e ries  w h ich  ran from  
October 1977 to  Novem ber 1978 was organ ized under m y prede­
cesso r, D r. George H aythorne. As w ith  the f ir s t  S e rie s , each 
of the f iv e  lectu res dea ls  w ith  an im po rtan t aspect o f d e ve lo p ­
m e n t.

S ince  there are in e v ita b ly  de lays in acqu ir ing  and p rin tin g  a full 
se t of f iv e  lec tu res  and s in ce  the to p ic s  w i l l  have in te res t to 
d iffe re n t groups it  was fe lt  tha t m ore t im e ly  p u b lic a tio n  o f in ­
d iv id u a l lectu res w ould  be tte r serve the purpose of com m un i - 
ea tin g  the con ten ts  of these lec tu res to a w ider aud ience .

P ro fessor Tordoff is  a P ro fessor of G overnm ent at the U n ive rs ity  
of M ancheste r. He d e live red  th is  address on 18 October 1977at 
the ID M ’ s reg iona l o ffic e s  in Gaborone. P ro fessor Tordoff draws 
on a w ide  range of experience in  ana lyz ing  the ro le  o f loca l ad ­
m in is tra t io n  in deve lop m en t. He is  p resen tly  a m em ber of 
the P re s id e n t’ s C o m m is s io n  on Local G overnm ent S truc tu re  
in B o tsw ana.

Anyone w ish in g  to reproduce a ll or part o f th is  lectu re  m ay do 
so w ith  an appropria te  acknow ledgem ent to  the author and to these 
IDM p u b lic a tio n s .

(ID M  PU BLIC  LECTU RES) 

1977 - 1978

Fred S ch ind e le r 
D ire c to r



THE ROLE OF LOCAL ADMINISTRATION IN D E V E LO P M E N T

B Y : W ill ia m  Tordoff

A rthur Lew is , the e c o n o m is t, once s a id : "The econom ics  of p lann ing  is  not very
c o m p lic a te d ; what m a tte rs  is  good p o lit ic s  and good p u b lic  a d m in is tra t io n ."  As 
a n o n -e co n o m is t, I doubt whether the f ir s t  part of the s ta te m en t is true , but the 
s ta tem en t as a w ho le  is  v a lid  in the sense tha t it  is eas ie r to draw up a d e ve lo p ­
m ent p lan than to im p le m e n t i t .  Good p o lit ic s  can mean m any th in g s : one th ing
it  does mean is  that there m ust be a p o lit ic a l c o m m itm e n t to the p la n . Though 
a p lan m ust be su b je c t to constan t rev iew  and a d ju s tm e n t, it  w i l l  be thrown bad ly  
out of gear if  M in is te rs  em bark on m a jo r p ro je c ts  not inc luded  in the o r ig in a l 
p la n . Sound a d m in is tra tio n  is  e sse n tia l for p lan im p le m e n ta tio n : it  is  the e x ­
perience of many A fr ica n  coun trie s  that shortage of s k il le d  m anpower is  a m ore 
se rious co n s tra in t on deve lopm ent than fin a n ce . E co n o m ics , p o lit ic s  and ad­
m in is tra t io n  cannot be kept in separa te , w a te rtig h t co m p a rtm e n ts : each a ffe c ts
the o the rs . To paraphrase A . H . Hanson: "A  d e c is io n  w h ich  is e c o n o m ic a lly
ra tio n a l is  not ra tio n a l at a ll in the w ider con tex t if  it  upsets the p o lit ic a l a p p le ­
c a r t . "  N icho las  K a ld o r, the Cam bridge e c o n o m is t, went to Ghana in 1961 to 
adv ise  the G overnm ent on how to  overcom e its  ba lance of paym ents p ro b le m . He 
recom m ended tough exchange contro l m easures and a com pu lso ry  deve lopm en t 
le v y . When we po in ted  out to h im  at a U n iv e rs ity  of Ghana sem ina r tha t the 
la tte r w ould  be unpopular, he rep lied  that he was there to g ive  te ch n ica l adv ice  - 
i t  was for the p o lit ic ia n s  to de te rm ine  whether h is  adv ice  was p o l i t ic a l ly  a cce p t­
a b le . Not long a fte r he had le ft a se rious r io t occurred among dock and ra ilw a y  
w orkers at S e ko n d i-T a k o ra d i, then the c o u n try 's  m a jo r p o rt. Or take the in te r ­
a c tio n  between p o lit ic s  and a d m in is tra tio n  w ith  Ghana again as an e xa m p le . A t 
independence in 1957 Ghana had a strong c iv i l  s e rv ic e , w ith  60% of its  senior 
posts a lready A fr ic a n is e d ; but the p o lit ic s  went wrong and by 1966, when 
Nkrum ah fe l l ,  the coun try was bankrupt.

I m ention  these th ings  because, though m y concern is w ith  loca l a d m in ­
is tra tio n , we cannot ignore the p o lit ic a l and s o c io -e c o n o m ic  con tex t w ith in  w h ich  
the a d m in is tra tio n  opera tes . The so c ia l con tex t is  im p o rta n t: I re c o lle c t the
s to ry  of a pou ltry  schem e undertaken by a UN agency in rura l Senegal to ben e fit 
the loca l peop le ; on ly  when the hens were lay ing  was it  d iscovered  tha t egg- 
ea ting  was lo c a lly  taboo! I beg in there fo re  by look ing  at a num ber of fac to rs  
w h ich  w i l l  a ffe c t the ro le  of loca l a d m in is tra tio n  in d e ve lop m en t. These in c lu d e :

1. The nature of the s ta te : ( i )  is  it  un ita ry  or federa l?  i . e .  is  there a
suprem e cen tra l le g is la tu re  to  w h ich  other la w -m a k in g  bod ies in  the 
s ta te  are subord inciie or is there a d iv is io n  of la w -m a k in g  powers 
between c o -o rd in a te  a u th o r itie s , federa l and s ta te , each suprem e 
w ith in  its  own sphere? The federa l so lu tio n  is  rare in A fr ic a  and for 
our purpose it  is  m ore re levan t to concen tra te  on the un ita ry  s ta te ,

P rofessor
U n iv e rs ity  of M ancheste r.
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and ( i i )  the ex ten t of d e c e n tra lis a tio n  w ith in  i t .  In te x t-b o o k  fo rm , 
we can d is tin g u is h  between the deconcen tra tion  of a u th o r ity , w here­
by the cen tra l governm ent confers  what m ay be w ide  d isc re tio n a ry  
powers on its  agents in the f ie ld ,  thereby re ta in in g  the re a lity  of 
cen tra l c o n tro l, and d e vo lu tio n  whereby the cen tra l governm ent re ­
ta in s  its  legal suprem acy but devo lves som e of its  powers on sub ­
ord ina te  a u th o r it ie s . D econcen tra tion  (a d m in is tra tio n  d e c e n tra lis ­
a tio n ) is ,  i f  you lik e , a F rench-type  s o lu tio n  -  in France the key 
figu re  is the P re fe c t, ac ting  as rep resen ta tive  in h is  D epartm ent of 
the M in is try  of the In te rio r; local a u th o r itie s , the m ayor and the 
com m une, e x is t but are re a lly  p ro je c tio n s  o f the cen tra l governm ent 
at loca l le v e l. D econcen tra tion  ch a rac te rises  governm ent in the 
rura l areas of m any F rench-speaking  A fr ica n  s ta te s , as w e ll as to 
a cons ide rab le  ex ten t in Kenya and S ie rra  Leone. D e vo lu tion  
(p o lit ic a l d e c e n tra lis a tio n ) is m ore of an E n g lis h - ty p e  s o lu tio n , 
w ith  rep resen ta tive  loca l governm ent in s titu t io n s  at the heart of the 
sys tem  and opera ting a longs ide  agents of the cen tra l gove rnm en t. 
In one fo rm  or another it  e x is ts  in m any s ta te s  in c lu d in g  Ghana, 
Tanzania , Z a m b ia  and Bo tsw ana, though the fo rm  and exten t of 
th is  devo lu tio n  m ay vary co n s id e ra b ly .

2 . Another fac to r a ffe c tin g  the ro le  of loca l a d m in is tra tio n  is whether 
the s ta te  is a one -p a rty  s ta te , a two or m u lt i-p a r ty  s ta te , or a 
m il i ta ry  re g im e . S ince  independence in or around 1960, the trend 
in A fr ic a  has been towards the one -pa rty  s ta te , w ith  the suprem acy 
of the s in g le  party le g a lly  e s tab lishe d  (as in Tanzania  in 1965 or 
Z a m b ia  in 1972) or e s ta b lish e d , as in Kenya, on a de fac to  b a s is . 
M u lt i-p a r ty  s ta tes  are few - they inc lude  B o tsw ana, G am bia , 
S ie rra  Leone and Lesotho -  but on ly  in B o tsw ana and G am bia have 
dem ocra tic  e le c tio n s  been held in recent yea rs . Everyw here in 
A fr ic a , the concept o f a ’ n e u tra l1 a d m in is tra tio n  is d i f f ic u l t  to 
s u s ta in : even in m u lt i-p a r ty  s ta tes  one does not th in k , in B r it is h
te rm s , of the sw ing  o f the pendulum  w ith  one party d is p la c in g  
another in an e le c tio n , but of sn o w b a lls , w ith  the d om inan t party 
now w inn ing  now los ing  support but w ith o u t its  o ve ra ll dom inance 
being ch a lle nged . A fr ica n  governm ents there fo re  expect tha t pub lic  
servants  w i l l  be f irm ly  c o m m itte d  to support th e ir p o lic ie s .  In 
m il i ta ry  re g im e s , w ith  p o lit ic a l pa rtie s  p rosc ribe d , a d m in is tra to rs  
m ay w e ll have an expanded ro le  -  the m il i ta r y ,  unsure of its  own 
le g it im a c y , u s u a lly  re lie s  h e a v ily  on the a d m in is tra tio n .

3 . A th ird  fac to r w i l l  be the s treng th  or w eakness o f the party o rg a n is ­
a tio n : KANU in Kenya and TANU (now C C M )* in  Tanzania o ffe r 
sharp c o n tra s ts : i t  w ou ld  probably have been p o l i t ic a l ly  im p o s s ib le

*K A N U = K enya  A fr ica n  N a tiona l U n ion ; TAN U =Tanganyika A frican  
N a tiona l U n ion ; C C M =C ham a cha M ap induz i (the  R e vo lu tiona ry  Party 
of T a n z a n ia ).
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for Nyerere to have g ive n , as K enya tta  has done, c iv i l  se rv ice  P ro ­
v in c ia l and D is tr ic t  C o m m iss ione rs  such w ide  powers and made 
them  h is  'ag en ts  of deve lo p m e n t' .

4 . A ga in , in the fou rth  p lace , the ro le  of the local a d m in is tra tio n  w i l l  
be a ffec ted  when it  is  p o lit ic is e d  -  i .e .  by having a p o lit ic ia n  p laced 
by the P res iden t at the head of i t .  Th is happened in Ghana in 1957, 
in Tanzania in 1962-63, and in Z a m b ia  in 1968-69.

5. The s o c io -e c o n o m ic  con tex t m ust not be fo rg o tten . Com pare, for 
e xam p le , p redo m inan tly  a g r ic u ltu ra l and re la t iv e ly  s o c ia lly  hom o­
geneous coun trie s  such as Botsw ana and Tanzania w ith  (sa y ) Z a m b ia  
and N ig e r ia , w h ich  have re la t iv e ly  h igh le ve ls  of u rban iza tion  and 
in d u s tr ia liz a t io n , c u ltu ra l d iv e rs ity  and so c ia l s tra t if ic a t io n .  The 
loca l a d m in is tra to r in N ig e ria  has to  accom m odate  h im s e lf  to a 
w ider range of tra d it io n a l and m odern in te res t groups than h is  
coun terpart in  B o tsw ana .

6 . Another env iro m e n ta l fac to r a ffe c tin g  loca l a d m in is tra tio n  are the 
goa ls  pursued by the gove rnm en t. Where these are c le a r ly  a r t ic u ­
la ted and brought together in to  an o f f ic ia l ideo logy , as w ith  u jam aa 
in Tanzan ia , p lann ing  and a d m in is tra tiv e  d is c re tio n  is  l ik e ly  to be 
m ore c irc u m s c rib e d  than in a coun try  lik e  Kenya where the ideology 
is w eak. Ideology can be a spur to deve lopm en t, but it  can a lso  be 
an econom ic  s tra ig h tja c k e t i f  pol ic ie s  w h ich  have fa i led are pe rs is ted  
in for id e o lo g ica l reasons. There m ay of course be com m on e lem en ts  
in two g iven  id eo log ie s  -  thus , the P res iden ts  of Tanzania and 
Z a m b ia  share a c o m m itm e n t to  p a rtic ip a to ry  dem ocracy and to 
e q u a liz a tio n  m easures -  but the nature of s o c ie ty  m ay m ake it  more 
d i f f ic u l t  to  im p le m e n t such a n t i- e l i te  m easures in one coun try than 
in ano the r. Zam b ian  s o c ie ty , in  its  a ttachm en t to the m a te r ia lis t  
e th ic , is  m ore lik e  Ghana than Tanzan ia .

7. This b rings me to  the va lue  sys tem  of loca l a d m in is tra to rs  th e m ­
s e lv e s . If they see them se lve s  as an e lite  w ith  an entrenched 
so c ia l p o s itio n  to  defend and if  they them se lves  em brace the 
m a te r ia lis t  e th ic , they m ay drag th e ir fee t in ach iev ing  the p o lit ic a l 
goal o f a ju s t and e g a lita r ia n  s o c ie ty . Thus, loca l a g r icu ltu ra l 
o f f ic ia ls  m ay be in c lin e d  to concen tra te  th e ir e ffo rts  on the 
progress ive  and respons ive  fa rm er to the neg lec t of the poorer and 
less know ledgeab le  se c tion s  of the c o m m u n ity .

8. R ole perform ance w i l l  a lso  be a ffec ted  by the s iz e  and com petence 
of the loca l a d m in is tra tio n ; in  th is  sphere, the co lo n ia l legacy and 
the nature o f past and present educa tiona l and tra in in g  program m es 
w i l l  a lso  be re le va n t. It is o ften  sa id  tha t underdeveloped coun trie s  
tend to have underdeveloped a d m in is tra tio n s ; i f ,  Nyerere po in ted
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ou t, we argued o the rw ise , we w ou ld  be say ing  tha t the c o lo n ia l au tho r­
it ie s  gave us a ll the education  and tra in in g  tha t we needed. The prob­
lem  recedes a fte r independence as com peten t personnel are tra ined  and 
ga in  expe rience .

A lexander Pope s a id : "For fo rm s of governm ent le t foo ls  co n te s t, w h a t'e r  is  best
ad m in is te re d  is  b e s t" .  Though the s ta te m en t its e lf  is  open to  q u e s tion , i t  is  true 
tha t the best sys te m  of governm ent w i l l  fa il i f  the a d m in is tra tio n  is  w eak. When 
m anpower is in c r i t ic a l ly  short supp ly , i t  becom es very im portan t to  dep loy it  
ra t io n a lly .  If there is a genuine c o m m itm e n t to d e c e n tra lis a tio n , th is  m eans ( in  
m y v ie w ) tha t the centre  m ust not be a llow ed  to m onopo lise  key pe rsonne l. It 
a lso  m eans tha t d is tr ic t  o f f ic ia ls  m ust be a llow ed  to  s tay  in the sam e d is t r ic t  long 
enough to get to know the people and understand loca l p rob lem s. Z a m b ia  has en­
countered m a jo r p rob lem s because of the frequent changes in d is tr ic t  personne l, 
e s p e c ia lly  D is tr ic t  G overnors. M anpower tra in in g  m ust a lso  be re levan t to the 
c o u n try 's  needs to provide a d m in is tra to rs  who are de ve lo p m e n t-m in d e d , innova tive  
and re so u rce fu l, and who can co m m u n ica te  not on ly  w ith  th e ir own co lleagues but 
w ith  the people whom  they se rve .

So m uch then for fac to rs  w h ich  a ffe c t the ro le  of loca l a d m in is tra tio n  in 
deve lop m en t. These fac to rs  vary of course from  coun try  to coun try , and so too 
does the in s titu t io n a l m ach inery created to  ach ieve  deve lop m en t. However, m ost 
Anglophone coun trie s  in A fr ic a  have at one t im e  or another made the sam e so rt of 
arrangem ents or adopted the sam e d e v ic e s . Let us look at som e of th e m . E v e ry ­
where the em phas is  in  d is tr ic t  a d m in is tra tio n  has s h ifte d  from  law and order to 
deve lopm en t fu n c tio n s  and the d is tr ic t  c o m m iss io n e r (or whatever he is  c a lle d ) 
has becom e the c h ie f co -o rd in a to r of the deve lopm en t e ffo rts  of cen tra l gove rn ­
m ent departm ents and agenc ies , the loca l a u th o r ity , the p o lit ic a l pa rtie s  and 
vo lun ta ry  o rgan isa tion s  in h is  d is t r ic t .  He has tended to lose m any o f h is  fo rm er 
powers -  usual I y law and order to  the p o lic e , m a g is te r ia l fu n c tio n s  to  the ju d ic ia ry ,  
and o ften  loca l governm ent supe rv iso ry  fu n c tio n s  to loca l governm ent o ff ic e rs  or 
inspec to rs  em p loyed  by the M in is try  of Local G overnm ent. To a s s is t h im  in h is  
c o -o rd in a tin g  ro le  and to  undertake som e p lann ing  func tions  there have been 
created d is tr ic t  deve lopm ent c o m m itte e s  and, be low  th e m , v i I lage deve lopm ent 
c o m m itte e s  w ith  s o m e tim e s , as in  Z a m b ia , ward deve lopm ent c o m m itte e s  in 
be tw een. These are n o n -s ta tu to ry  bod ies , rep resen ta tive  o f the va rious in te re s ts  
in  the d is t r ic t ,  and va ry ing  w id e ly  in s iz e  and e ffe c tiv e n e s s . The tendency in at 
leas t som e coun trie s  has been for the rep resen ta tives  o f the cen tra l governm ent 
departm ents  to  be the m ost a r tic u la te  and d e c is iv e  m em bers .

In E n g lis h -s p e a k in g  A fr ic a , rep resen ta tive  loca l governm ent in s titu t io n s  were 
in he rited  at independence or created soon a fte r i t ,  c o n s titu t in g  a p a ra lle l s truc tu re  
to  cen tra l governm ent a t d is t r ic t  le v e l.  They acqu ired  m any of the powers fo rm e rly  
e xe rc ised  by the c h ie fs  and tra d it io n a l a u th o r it ie s . In Botsw ana the d is tr ic t  
c o u n c ils  seem  to  have prospered. Under the A cce le ra ted  Rural D eve lopm ent P ro ­
g ram m e (1973 -76 ) they showed an im p le m e n tin g  ca p a c ity  m uch greater than m ost 
observers had expected , so m e tim e s  breaking the co n s tru c tio n  ta rge ts  for p rim ary
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school and hea lth  fa c i l i t ie s  la id  down in the 1973-78 P la n . E lsew here , however, 
the record of ach ievem ent of loca l a u th o r itie s  has been rather d is m a l:  d is t r ic t
co u n c ils  have been abo lished  in S ie rra  Leone and Tanzania , country c o u n c ils  
have been s tripped  of m ost o f th e ir powers in Kenya, w h ile  rural co u n c ils  in 
Z a m b ia  perfo rm  m in im a l fu n c tio n s  at a h igh p u b lic  c o s t. In Ghana, the local 
a u th o ritie s  had a chequered h is to ry  before 1966, when, on the m i l i ta r y 's  assum p­
tio n  of power, they were rep laced by appoin ted c o m m itte e s  o f m anagem ent. H ow ­
ever, Ghana has not abandoned rep resen ta tive  loca l a u th o ritie s  and has recen tly  
re co n s titu te d  th e m , as has a lso  N ig e r ia .

The reasons for these fa ilu re s  are m any and it  w ould  be ted ious to l is t  them  
a l l .  They inc lude  the in a b il ity  of c o u n c ils  to a ttra c t and keep good q u a lity  s ta ff .  
Som e coun trie s  have sought to  m eet th is  p rob lem  by c rea ting  a u n ifie d  local 
governm ent s e rv ic e , as Tanzania d id  in 1963 and Z a m b ia  and Botsw ana m ore 
re c e n tly . Ghana has gone fu rther and has m erged her c iv i l  and loca l governm ent 
se rv ices  in to  a u n ifie d  p u b lic  s e rv ic e . Other reasons are the ir re s p o n s ib ility  and 
extravagance o f c o u n c il lo rs , inadequate f in a n c ia l c o n tro l, the n o n -v ia b il ity  of 
co u n c il u n its  (thus N k ru m a h 's  Ghana c o n s ta n tly  experim ented w ith  the s iz e  of 
the local a u th o r it ie s )  and p o lit ic a l in te rfe re nce .

Where loca l a u th o r itie s  have fa ile d  or proved in e ffe c tiv e , the de fac to  trend 
has been to increase the power at d is t r ic t  leve l of the a d m in is tra to rs  and other 
rep resen ta tives  o f cen tra l governm ent depa rtm en ts . In Tanzania th is  trend, and 
the grow th of a s ta te  bureaucracy at the cen tre , a la rm ed TANU and M wongozo 
(the  TANU G u id e lin e s ) in  1971 the party pledged its e lf  to end what it  ca lle d  
"bu reaucra tic  d o m in a n c e ", w h ich  it  described  as "a  co lo n ia l le g a c y ", and to g iv e  
power back to  the peop le . Th is  has not ye t happened and TANU (now C C M ), lik e  
the CPP in Ghana and U N IP  in Z a m b ia , has proved a b lun t m o b ilis in g  ins trum en t 
for deve lop m en t. M o b il is a t io n ,  o ften  favoured by s in g le  p o lit ic a l p a rtie s , m ay 
not in any case be conduc ive  to susta ined  deve lopm en t. As C o lin  Leys has 
w r itte n :

" . . .m o b i l is a t io n ,  w h ich  has been id e n tif ie d  as a weapon of qu ick  
im p le m e n ta tio n , does not c le a r ly  in d ica te  tha t peasants change 
fas te r than if  they were le ft to run th e ir  own a f fa i r s . . .  If any th ing , 
m o b ilis a tio n  tends to re in fo rce  the fe e lin g  of dependence on 
governm ent in s titu t io n s  among p e a s a n ts ."

In co n c lu s io n , I sh a ll re fe r b r ie f ly  to  the co n tra s tin g  experience o f the one- 
party s ta tes  of Tanzania and Z a m b ia  and the m u lt i-p a r ty  s ta te  of B otsw ana in 
order to i l lu s tra te  som e of the po in ts  a lready m ade, as w e ll as to p rov ide  a bas is  
for d is c u s s io n .

T anzan ia : F o llow ing  independence in Decem ber 1961, Tanzania p o lit ic is e d  its
reg iona l and d is t r ic t  a d m in is tra tio n : p o lit ic ia n s  -  c a lle d  Regional and Area
C o m m iss ione rs  -  were appoin ted by the P res iden t to head the reg ions and 
d is tr ic ts  re s p e c tiv e ly ; they were made e x -o f f ic io  reg iona l and area se c re ta ries  of
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TA N U . This arrangem ent was re ta ined  fo llo w in g  T a n z a n ia 's  adoption of a s o c ia lis t  
s tra tegy  of deve lopm en t in the Arusha D e c la ra tio n  of January 1967. The G overnm ent 
then sa id  tha t in the past i t  had re lie d  too m uch on m oney for deve lopm ent and tha t 
a g ricu ltu re  was the root o f deve lop m en t. Under what m ig h t be te rm ed a program m e 
of com m unal s o c ia lis m , the people were encouraged to  com e together in u jam aa  
v il la g e s  in order to en joy com m on s e rv ic e s , in c lu d in g  a schoo l, a d ispensa ry , and 
p iped-bo re  w a te r. When fu lly  e s ta b lish e d , the v il la g e s  w ou ld  c o n s titu te  com m una l 
u n its  of p roduc tion , w ith  the people jo in t ly  ow ning and fa rm in g  the land. The 
vo lun ta ry  nature o f u jam aa was s tresse d . H owever, from  1974 m il l io n s  o f people 
have been fo rc ib ly  m oved in to  v illa g e s  and the em phas is  has s h ifte d  from  the 
productive  to  the so c ia l aspects  of u ja m a a , though com m una l p roduction  rem a ins 
the u lt im a te  a im .

A ls o  as a consequence of the Arusha D eve lopm en t, the G overnm ent in 1972 
em barked on a m a jo r d e c e n tra lis a tio n  e x e rc is e , e x p la in in g  tha t under the fo rm er 
o rgan isa tiona l s truc tu re  p ro je c ts  had been planned and im p lem en ted  from  above 
and tha t the people were not them se lve s  in vo lve d  in p lann ing  and im p le m e n tin g  
deve lopm ent program m es w h ich  a ffec ted  th e m . Th is  w ou ld  be rem ed ied  under the 
new s tru c tu re . A t the d is t r ic t  le v e l, the fo rm er d is t r ic t  counci Is were wound up, 
loca l and cen tra l governm ent re s p o n s ib ilit ie s  were m erged, and re co n s titu te d  
d is tr ic t  p lann ing  and im p le m e n ta tio n  c o m m itte e s , w ith  e lec ted  and e x -o f f ic io  
m em bers , were e s ta b lis h e d . Ward and reg iona l deve lopm ent c o m m itte e s  were 
re ta ine d , w ith  a rev ised  m em b ersh ip . In a d d itio n , a D is tr ic t  D eve lopm ent C ounc il 
was se t up w ith  the TANU D is tr ic t  C ha irm an as cha irm an  and a D is t r ic t  D e ve lo p ­
m ent D ire c to r (w ork ing  to  a coun terpart at reg iona l le v e l)  as se c re ta ry ; the broad- 
based m em bersh ip  inc luded  e lec ted  c o u n c illo rs  represen ting  w a rds. Som e re ­
o rgan isa tion  of TANU was a lso  undertaken to  enable the party to  p lay an increased, 
m a in ly  supe rv iso ry  ro le  in the p lann ing  p rocess ; th is  was ca rried  fu rther in  1977 
when TANU and the A fro -S h ira z i P arty  of Z anz iba r m erged to  fo rm  a new pa rty , 
Cham a cha M ap induz i (the R e vo lu tiona ry  P a r ty ) .  There have been som e b e n e fits  
from  th is  s y s te m : p lann ing  and im p le m e n ta tio n  a c t iv it ie s  are be tte r coord ina ted
than p re v io u s ly , e s p e c ia lly  by the R egional and D is tr ic t  D eve lopm ent D ire c to rs  and 
th e ir s ta ff ,  and p ro je c t im p le m e n ta tio n  has been speeded up -  m any m a tte rs  w h ich  
fo rm e rly  had to  be re ferred to  the cen tre  can now be decided lo c a lly .  On the other 
hand, the cen tre  s t i l l  re ta ins  cons ide rab le  powers over the reg ions and popular 
p a rt ic ip a tio n  has been la rge ly  s a c r if ic e d  to  bu reaucra tic  c o n tro l. M oreover, c iv i l  
se rvan ts  take the key d e c is io n s  on p lann ing , the party re s tr ic t in g  its e lf  to a 
co n s ide ra tion  of broad p o lic y  is su e s .

Z a m b ia : Z a m b ia  is  a d i f f ic u l t  coun try  to  govern . It com b ines  a m odern in d u s tria l 
secto r on the C opperbe lt and lin e  o f ra il w ith  an underdeveloped rura l s e c to r; how ­
ever, to ta lk  s im p ly  of a ’ dual e co n o m y1 is  m is le a d in g  because of sharp d iffe rences  
in  the leve l of underdeve lopm ent of the o u tly in g  rura l p ro v in ce s . The econom y is  
over-dependent on copper and the sharp drop in p rice  s in ce  1974, coup led w ith  in ­
creased cos ts  of p roduc tion , mean tha t Z a m b ia  is  now fac ing  an econom ic  c r is is .  
A fu rther a tte m p t is  being m ade to step up a g r ic u ltu ra l p roduction  both for hom e 
consu m p tion  and for e xpo rt.
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F o llow ing  independence in  1964, an U n d e r-M in is te r was appoin ted to each of 
Z a m b ia 's  e igh t p rov inces (a n in th  -  Lusaka P rov ince  -  was created in 1976), but 
the d is tr ic t  rem a ined under a c iv i l  se rv ice  head; p ro v in c ia l and d is tr ic t  deve lop ­
m ent c o m m itte e s  were e s ta b lis h e d . In 1968-69 P res iden t Kaunda in it ia te d  
d e c e n tra lis a tio n  m easures w h ich  invo lved  posting  a C abinet M in is te r  and perm anent 
secre ta ry  to each p rov ince  and p lac in g  a D is tr ic t  Governor in each d is t r ic t .  In 
1976 a m em ber o f the U N IP X C entra l C o m m itte e  was posted to each p rov ince  and 
outranks the P ro v in c ia l C ab ine t M in is te r ,  though the la tte r s t i l l  p resides over the 
(la rge  and u n w ie ld y ) PD C . Th is arrangem ent p a ra lle ls  tha t at the cen tre  where 
the party C entra l C o m m itte e  is  fo rm a lly  superio r to  the C ab ine t. It is  no less 
w aste fu l of manpower and has re ce n tly  been the su b je c t o f c r it ic a l com m ent in the 
N a tiona l A s s e m b ly .

D e ce n tra lisa tio n  has not gone as far in Z a m b ia  as in Tanzania , and the 
p rov inces have on ly a very s m a ll share in the G ove rnm e n t's  annual c a p ita l and 
recurren t expend itu re . The in s titu t io n a l arrangem ents under d e ce n tra lisa tio n  in ­
c lude  p ro v in c ia l, d is t r ic t  and ward deve lopm ent co m m itte e s  and v iI la g e  p roduct­
iv ity  c o m m itte e s , as w e ll as p redom inan tly  e lec ted  loca l a u th o r it ie s . There is  a 
c o m m itm e n t to  p a rtic ip a to ry  dem ocracy, but cen tra l con tro l has not been s ig n if i ­
c a n tly  re laxe d .

B o tsw ana : Four o f f ic ia l bod ies operate at d is t r ic t  le v e l. These are:

1. the D is tr ic t  A d m in is tra tio n , under a ( c iv i l  s e rv ic e ) D is tr ic t  C o m m iss io n e r, 
together w ith  rep resen ta tives  of cen tra l governm ent M in is tr ie s  and D epart­
m en ts , and the D is tr ic t  D eve lopm ent C o m m itte e , of w h ich  the D is tr ic t  
C o m m iss ione r is  cha irm an  and the D is tr ic t  O ffice r (D eve lopm en t) is  sec re ­
ta ry ;

2 . the D is tr ic t  C o u n c il, whose s ta ff  ( in c lu d in g  a C ouncil P lann ing  O ffic e r)  
belong to a un ited  loca l governm ent s e rv ic e ;

3 . the T riba l A d m in is tra tio n  w h ich , though s tripped  of m ost of its  form er pow­
ers , s t i l l  a ttra c ts  a su b s ta n tia l fo llo w in g ; and

4. the T riba l Land Board, w h ich  is  se rv iced  by its  own a d m in is tra tiv e  secre ta ry  
and the D is tr ic t  O ffice r (L a n d s ).

A number of people fee l tha t th is  arrangem ent e n ta ils  unnecessary ove rlapp ing  of 
fu n c tio n s , is  w a s te fu l o f m anpower resources, and generates needless c o n f lic t  be ­
tween the four b od ies ; they therefo re  argue tha t it  w ou ld  be bette r to  group them  
together under the D is tr ic t  C o u n c il, w h ich  w ould  becom e the focus o f deve lop m en t. 
Others how ever, argue tha t the exten t of c o n f lic t  is  exaggerated, tha t som e co n ­
f l ic t  is not in any case a bad th ing  so long as m echan ism s e x is t to reso lve  i t ,  tha t 
in teg ra tion  on the lines  proposed m ig h t increase c o n f lic t  between the cen tre  and the 
loca l a d m in is tra tio n , and tha t the T riba l A d m in is tra tio n , freed of con tro l by the 
D is tr ic t  C o m m iss io n e r, m ig h t then be able to m a n ip u la te  the D is tr ic t  C ounci I in 
its  own in te re s ts . T e c h n ic a lly , it  w ould  be po ss ib le  to  w ork out in s titu t io n a l

U n ited  N a tiona l Independence P a rty .



arrangem ents for an in teg ra ted  a u tho rity  centred on the D is tr ic t  C o u n c il. The 
ques tion  is  whether th is  is d es ira b le  and whether it  w ould  serve to prom ote or 
to  re ta rd  loca l deve lop m en t. I leave th is  open for d is c u s s io n .

Each of the three coun trie s  review ed is  co m m itte d  to  using  its  loca l 
a d m in is tra tiv e  m ach ine ry  in order to ach ieve 'ru ra l d e v e lo p m e n t'.  The 
p ra c tic a l m eaning attached to  th is  te rm  depends on a number of co n s id e r­
a tio n s , and not least on the id e o lo g ica l base of the governm ent concerned. 
But (as P ro fessor D avid  Evans of the U n iv e rs ity  of Z a m b ia  has argued) w h a t­
ever the ' m i x '  o f p o lic y  o b je c tiv e s  -  increas ing  a g r icu ltu ra l ou tpu t, expand­
ing rura l em p lo ym e n t o p p o rtu n itie s , and reducing incom e d is p a r it ie s  between 
the rura l and urban secto rs  and w ith in  the rura l sector its e lf  -  a strong case 
can be advanced in each coun try for s h ift in g  m ore re s p o n s ib ility  in p lann ing 
and im p le m e n ta tio n  from  the centre  to the prov inces and d is tr ic ts .
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