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I. INTRODUCTION

1. with repeated efforts to transpose foreign development patterns

into Africa having failed for lack of a sufficient understanding of

local realities, the trend today has been to acknowledge that local

solutions have to be found to local problems. In fact, on the

ethical level, it is primarily recognized that the values, symbols

and creativity of all civilizations and cultures are fundamental.

2. secondly, at the technical level, local or national expertise

should become the primary source of the initiative and the engine of

progress. Where these do not exist, they must be elicited and

stimulated and confidence placed in small farmers and communities

whose empirical knowledge should be exploited, their know-how

recognized and both their interest and participation mobilized.

3. Thirdly, at the economic level, every local resource must be

exploited primarily to meet local needs. This approach also implies

a restructuring of the environment in such a way as to increase rural

incomes.

4. To this end, many development experiments based on the social

identification of needs have been tried out in several African

countries. They have generally been defined as programmes based on

a bottom-up development approach which makes a clean break with the

concept of integrated development or polarized development which was

in fact a top-down concept organized by political and technocratic

authorities.
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5. The old situation created ill-defined, apathetic, powerless and

resigned rural masses which counted more on the public handouts of

the almighty state rather than on their own capabilities. In the new

situation, their identity and destiny seem to have been placed in

their own hands. Their participation is sought right from the design

or identification of the project all the way through its

implementation and this forms the basis for grass-roots development.

6. This study will briefly examine in the first part, the concept,

methodologies and networks of grass-roots development and, in the

second part, describe such African experiments as have been carried

out in Senegal, Rwanda, the Niger, Mali, Kenya and Tanzania. The

study has been limited to these few cases which have not been

considered in any great depth because of the limited documentation

and time available for additional research in the field. Part three

deals with the conclusions and recommendations.

PART ONE

GRASS-ROOTS DEVELOPMENT CONCEPTS, METHODS AND NETWORKS

A. Concepts

7. The concept of grass-roots or community development is not

foreign to Africa. On the contrary, it forms part of African

traditions and values. However, it is under the influence of the

developed countries that African States have thought out some of
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their experiments in order to institutionalize the idea of community

development.

8. In the United states of America, the idea of community

organization, according to some stUdies, was born in 1940. It was

based on the making of people aware of their responsibility to take

control of their own structures. It is a method of self-help which

requires the participation of local communities.

9. In England, the idea of grass-roots development was born in

1941 and was developed in the colonies through what was termed civic

education.

10. In African countries, the range of community development

experiments has been very wide and has varied with the countries.

Those experiments do have, however, a common denominator which is the

orientation towards a form of grass-roots participation. The

Fokolona of Madagascar, Ujamaa of Tanzania, the Samaria of Niger, the

Ton villageois of Mali, the villaya of Algeria and the national

revolutionary movement for development (MRND) of Rwanda, together

wi th others, reflect those initiatives which draw on ancestral

values. In many countries, efforts have been made to

institutionalize such practices and to integrate them in the

development process.

11. In African developing countries, the grass-roots is made of

human communities living in a specific environment which they

endeavour to master in order to meet their every need.
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12. Those communities may be made up of the majority of the

population but they have no political, economic and technical power

in the modern sense of the term. Moreover, in their relations with

decision makers, such communities are dominated.

13. Regarding the development component, it can simply be

considered as the likely way to improve those communities. This

approach begins from the grass-roots and is, first of all, intended

to meet the needs of the specific communities as expressed and

defined by themselves. It is a dynamic base which constantly keeps

abreast of changes taking place within the community and in its

relations with the outside world.

14. Grass-roots development is, therefore, a complex and continuing

process of actions taken to meet the material, moral, cultural and

social needs of what are essentially rural people. It necessarily

implies a sharing of responsibility in decision-making of all kinds,

particularly those concerning the sharing of economic, technical and

political power.

15. Grass-roots development is, therefore, not so much a

development strategy, as it is a political choice, a choice of

society. It requires the voluntary and conscious participation of

the communities Which become the pr incipa I actors. It is an

endogenous development process based on the diverse and singUlar

characteristic of grass-roots communities. For that reason, it

requires a deep knowledge of those diverse and singUlar

characteristics as well as a deep respect for them and for the
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political, social, moral and cultural values that such communities

have painstakingly evolved throughout their history.

16. In order to achieve genuine grass-roots development, it is

necessary to create a genuinely democratic environment, unleash the

creative energies of the people, cultivate a common memory and

thereby create a genuine ethic for development at the grass-roots,

by the grass-roots and for the grass-roots. The grass-roots

development option pre-supposes a permanent dialogue going on between

the top and the bottom and relationships devoid of any sense of

dominance.

17. The concept came into its own in Africa particularly during the

1970s and 1980s when it was realized that the major rural projects

which came with sophisticated equipment bought at a high cost were

unsuited for the human, if not physical, environment and had in many

cases, a rather negative impact on general development with many

intractable problems of recurrent costs, maintenance and lack of

spare parts not to mention technologies that were not accessible to

rural people Who, on their part, undertook at their own initiative

those activities which are now the order of the day.

18. The concept directly challenges the imported systems of

production and consumption Which took no account of local wisdom,

values and development conditions and of the needs directly felt by

local people who are mainly rural. It reflects the discomfiture of

all those experts whose evaluations, however meticulous, have been

disproved by their ignorance of socio-professional, human values and

the traditional and local techniques, not to mention their neglect
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of the study of specific conditions for the transfer and adaptation

of modern technology from the developed countries into developing

countries.

19. The d i s comf iture also applies to developing country politicians

and technocrats since it became evident that the technology and

development options on which they embarked without consulting the

rural masses did not work, thus putting local human and financial

resources to very poor use. What with the addition of poor

management, corruption, misappropriation of funds, the general

economic crises, graduate unemployment and the deterioration of

living standards in Africa (to name a few), the political regimes in

developing countries, particularly in Africa, became totally

discredited and universally condemned beyond appeal.

20. Political regimes must be changed in order to introduce greater

democracy and to involve people more directly in the making of

decisions. Such changes provide a new mask for the developed

countries to shirk their responsibility for the economic disaster

which struck all African countries in the 1980s.

21. The changes now affecting most African countries and whose

consequences cannot be entirely foreseen give grounds for thinking

that research must continue to be conducted with a view to making

grass-roots development methods more systematic.
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B. Methods

22. Grass-roots development methods follow a path leading through

the following:

(a) Knowledge of the environment;

(b) organization of people;

(c) Manpower development;

(d) Training and management; and

(e) Systemic monitoring.

23. Knowledge of the environment comes before any attempt at grass-

roots development. The balance of eco-systems, the preservation and

conservation of natural resources and the rational use of land are

parameters within which planning at the grass-roots must first be

conducted. The methodological approach should lead to an operational

strategy likely to promote grass-roots development by the grassroots

in:

(al Identifying the values, ideas and resources available

locally and keeping them in mind throughout the process;

(bl Working to make grass-roots people better able to

identify their needs and to quantify their objectives through the

making of village monographs and data files;

(e) Asking the people to choose freely the activities on

which they want to embark; and
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(d) Avoiding overly long, costly and complicated studies

which end up discouraging grass-roots people.

24. Knowledge of the environment can be facilitated by conducting

detailed analytical studies focusing in particular on: the major

characteristics of the region, the status of its development and its

potential for development. Such studies should also focus on

employment, the social and institutional contradictions having to do

with the level of operation and effectiveness of local government,

institutions, planning and the civil service. Knowledge of the

environment requires that such working tools as questionnaires,

documentation files, statistical tables and diagramms and mapping

resources should be developed.

25. One important point is the evaluation of regional potential

which implies in-depth knowledge and evaluation of natural resources.

The potential of a region, however, is not only represented by its

natural resources. A good infrastructural base, a dynamic economy,

a people adapted to what the territory can support, industry and

openness of mind to progress and change, substantial savings and

efficient administrative organization are all so many assets that

hold potential for development. The same applies to such

characteristics as a good climate and an advantageous geographical

position.

26. The evaluation of development potential should enable specific

conclusions to be arrived at concerning those sectors and subsectors

which hold the greatest prospects for increasing production,
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productivity and employment as well as those areas that stand the

best chance of being developed. This is in fact the first stage in

the process of genuinely decentralized and participatory planning.

27. with regard to organizing the people, the main objective would

be to support popular or traditional structures in such a way as

would enable them to evolve into development management structures

in partnership with other structures. This is a new type of

partnership that has to do with the need for broadening the social

and decision making power base which is generally very narrow in

Africa.

28. Popular participation, as stated in the African Charter for

Popular Participation adopted at Arusha in 1990 should, however,

authentically begin with the family since the home is the basis of

development. According to the Charter, participation should also

become a fact of life in the working place, whatever be the

organization or area of work.

29. It is both a civic right and obligation to struggle in order

to secure democratic participation at all levels of decision making.

In this regard, people should be fully involved and committed and

empowered to take the initiative. It is indispensable for them to

set up independent popular organizations at various levels. Such

organizations should be at the grassroots, voluntary, democratically

managed and self-reliant. They should be rooted in the tradition and

culture of the society in order to be able to empower and develop

local communities.
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30. The question arises as to what role traditional chieftaincy and

clergy should play within this framework. They might act as

auxiliaries to the administration, development agents, communicants

of power from the top to the grassroots, significant local powers or

councils of wise men and the last of these can make for building

ideal frameworks for concerted and coordinated action.

31. The promotion of cooperation among various popular

organizations and among popular organizations of different countries

should also enable people to share experiences, build up solidarity

and improve the ways in which people are politically motivated for

democratic participation.

32. To transform popular or traditional structures gradually into

development management structures, human resources should be

adequately trained. It is indeed necessary to give practical

training in the field to those who will be directly involved in

grass-roots development activities. For this reason, there is a need

for:

(a) A constant literacy campaign to be maintained;

(b) Training farmers in modern agricultural practices:

elementary mechanisation, selection of seeds, choice of plants etc.;

(cl Constant retraining of trainers in order to enable them

to keep abreast of changes in the environment;

(d) The matching of training and its purpose to grass-roots

realities;
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(e) The encouragement of self-training in any action

programmei and

(f) Demystifying certain so called scientific sectors: plant

and animal health research, water supply, pUblic health and other

areas by involving grass-roots people in their activities.

33. with regard to planning (as distinct from management) grass-

roots people must be given:

(a) The latitude to define those activities likely to secure

their development (and to make conscious choices) instead of imposing

on them others with which they cannot identify and to work out and

manage their own physical planning activities; and

(b) The resources to set their own priorities and therefore

to outline their own local development plan.

34. In addition to that, care must be taken to ensure a sound

integration of the local plan into the major component of the

national plan. This means that a decentralized and participatory

planning system should be established. The major component of such

a system are described below.

35. Decentralized and participatory planning implies the existence

of regional and local centres of decision making autonomous from the

central decision-making structure and having their own objectives,

resources and negotiating power. It is characterized by its

flexibility and concern to involve local people fUlly in the

preparation, implementation and evaluation of programmes and
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projects. It aims at achieving, through the rational use of national

resources, as harmonious a balance as possible among, on the one hand

the sectors of economic activity and, on the other hand, the various

regions of the country.

36. In fact the idea of planning by villages and by much larger

local units (village clusters, districts, regions or administrative

department) is perfectly conceivable and workable within the

framework of national physical planning based on a good knowledge of

human and natural resources, available or potential production

capabilities in the short-, medium- and long-terms at the various

levels, complementarities among them, constraints to the achievement

of such complementarities with a view to regional specialization in

accordance with natural or historical comparative advantages.

37. Such studies are generally lacking in African countries and

remain un-used where they exist. Very often, they have been carried

out or conducted by foreign technical assistants who, being ignorant

of local living conditions, interpret, translate, extrapolate and/or

imagine the desirable. As much as possible, such studies should be

carried out by national officials and undergirded with grass-roots

development activities. otherwise they become purely theoretical and

erode the confidence of the people in national technocrats and

politicians.

38. The deterioration which occurred in the relationship between

those at the top and those at the bottom of society in Africa during

the 1980s in particular has been documented in many studies which
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have not been followed-up or failed to meet the expectations of

grass-roots people. Under such circumstances, confidence can be

restored to the people only when new political regimes come to power

and new types of relationships are established between those at the

top and those at the bottom of society.

39. Harmonious development requires a judicious selection of

priorities and an implementation strategy likely to set off those

spill-over effects that keep all the wheels of the economy turning.

Generally speaking, in order to promote grass-roots development,

African Governments are requested to adopt national development

strategies, approaches and programmes that conform to the aspirations

and interests of their people and which integrate rather than

alienate the economic, social, cultural, political and environmental

realities of Africa.

40. In order to pursue such endogenous and people-centred

strategies, an enabling environment must be created for the

participation of the broad masses in development within a

decentralized framework. Such an environment constitute a prior

condition to stimulating the initiatives and creativi ty of the

people. In this connection, measures should also be taken to

strengthen communications facilities for rural development and to

eschew traditional beliefs which hinder development, in particular

those customs and practices harmful to women and children.

41. Technical assistant programme should also be oriented towards

the strengthening of national capabilities for economic and social

pOlicy analysis, design and implementation of reforms and economic



•

ECAjSERPDjPPSjTPj91j1
Page 14

development programmes at the same time as the human dimension is

placed at the centre of structural adjustment programmes with NGOs

and VDOs being fully, democratically and responsibly involved in the

participatory process.

42. with regard to follow-up, this should be done at all levels of

the grass-roots development process and focus on the methodology, the

pedagogy, the impact, the constraints, the nature of projects and the

time-frame for carrying out operations. Such monitoring should

encompass the knowledge of the environment, the organization of the

people, manpower development, planning and management. It should be

conducted on a permanent basis by grass-roots people and periodically

evaluated by those at the top. consequently, monitoring systems will

have to be instituted at those levels.

C. Networks

43. The networks are the operating modes and structures which

enable needs to be identified, priorities to be set and projects to

be prepared, implemented and evaluated.

44. The most important aspects are the type of relationship that

should exist among the networks, on the one hand, and between them

and the state, on the other; the role and type of leadership for

grass-roots organizations, the mode of financing grass-roots

development operations as well as the nature and mode of popular

participation. Substantial efforts will have to be made to improve

coordination among the various structures working with the grass-
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roots and to integrate national universities and research

institutions with grass-roots development networks.

45. Such efforts should also be aimed at facilitating and promoting

credit access for farmers' organizations, the mobilization of rural

savings as well as the flow of information and direct exchanges among

development agents.

PART TWO

SELECTED AFRICAN EXPERIENCES IN GRASS-ROOTS DEVELOPMENT

1. The Rwandan experience in promoting popular participation for

development

46. with regard to the organization of pub Li,c administration,

Rwanda is divided into 10 prefectures which are in turn subdivided

into 143 communes. More than 95 per cent of the population live in

the rural areas.

47. Two years into the life of the second republic which began on

5 July 1973, Rwanda had only one political organization: The

Movement Revolutionnaire National pour Ie Developpement (MRND) which

was institutionalized on 5 JUly 1975.

48. The economy of Rwanda is run along liberal lines with the aid

of five-year development plans.
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A. Basic principles

49. The MRND is convinced that economically, socially and

culturally, Rwanda will be developed only through the joint efforts

of its sons and daughters. It therefore sets great store by the

principle that the country should primarily count on its own

strength.

50. Only through work can people hope to build the essential

resource of nmersational wealth and, by so doing, form the main basis

for capital formation.

51. Since the commune is the administrative structure closest to

the people, it should also be the most suitable structure for helping

the masses to develop.

B. National planning and popular participation

52. For the people of Rwanda to see national development as every-

body's business and therefore to participate actively in that

endeavour, it has been necessary to set for the various five-year

development plans precise objectives having a genuine usefulness for

the people and for the country at large.

53. The second five-year development plan covering the period 1977-

1981 focused chiefly on:

(a) Meeting the food needs of the people;
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(b) Promoting better use of human resources;

(c) Improving individual and collective standards of living;

and

(d) Improving Rwanda's position relative to the outside world

by placing particular emphasis on projects for opening up the country

and external trade.

54. All these objectives were in the people's interest and that is

why they participated actively in their pursuit.

55. Indeed, the various agricultural programmes designed to

increase subsistence and export production were formulated with the

full participation of the people who mostly work on their own farms

and enjoy the fruit of their labours.

56. The various schools, roads, hospitals and health posts have

been built with the contribution of the people because they genuinely

benefit from all these infrastructural facilities.

57. Obviously, in order to secure the participation of the people

in national development efforts, a number of ways had to be found to

train the people in leadership.

58. First of all, it was necessary for the people of Rwanda to

become aware of the capital importance of manual labour as an asset

and as the main source of economic prosperity.
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59. This awareness was slowly spread within the context of

community development work (UMUGANDA) which was carried out

voluntarily and without pay once a week by all adults.

60. UMUGANDA was instituted on 2 February 1974. In addition to

placing a higher value on manual labour, it also sought to supplement

the very limited financial resources of the country and to awaken in

the people the desire for working together.

61. In addition to the highly significant impact of UMUGANDA on

mobilizing the people for development, other methods have been used

to promote popular participation and national development. Mention

should be made of:

(a) The various messages of the Head of State and the

watchword given at the beginning of every year;

(b) The instructions that the substantive ministries issue

for the accomplishment of specific activities;

(c) The various campaign, control and monitoring drives

undertaken by prefectural and communal organs;

(d) The routine work of development leadership training

officers with the people; and

(e) The impact of integrated rural development projects

carried out in the communes.
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62. Although the foregoing comes under the second five-year plan,

it also gives some idea of the methodology used to sustain the

interest of the people in development even under the third five-year

plan.

63. It is at the level of each commune that development activities

concerning the people are designed and implemented.

64. Each commune has its own development plan which it formulate,

taking into account the priority requirements and the possibilities

of meeting those requirements.

65. The Burgomaster coordinates all development activities at the

communal level. He is assisted by the communal advisers, political

and administrative officials of a part of the commune called the

"secteur".

66. Technical and design expertise are provided by a technical

commission made up of agents known for their competence but who may

or may not come from the commune itself.

67. With regard to routine technical work, the commune has experts

in various disciplines: agronomists, veterinary doctors, medical

assistants, social workers, rural water supply technicians, youth

leaders and cooperative trainers. In terms of investment, the

commune has three maj or sources of funding for its development

programmes, namely the regular bUdget of the commune, the communal

development fund which is centrally managed by the Ministry of the
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Interior and the community development labour provided by the people

themselves. The importance of NGO assistance to communal development

should also be mentioned.

68. Very briefly, this is how the people secure leadership at the

communal level to participate in their own development.

concluding, a few words need to be said about the future.

Before

69. In Rwanda, the people can be seen to have already understood

their role as development agents but they need enough leadership

trainers to teach them the new methods of organization that must be

introduced into rural areas if they are to be able to cope with some

degree of success with the particular constraints of the country.

2. The experience of Senegal

A. The administrative and local government reform of 1972: the

rural community

70. The reform which was introduced in Senegal during 1972 had been

designed to further the economic and social development Objectives

adopted by the country and based largely on the participation of

grass-roots communities.
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71. Accordingly, the primary functions of the reform were to

enable:

(a) Central authority to be decentralized up to the village

level; and

(b) An institutional framework to be created using rural

communities in such a way as would enable them to manage their own

affairs.

72. The basic idea in such devolution of power was to ease the

congestion in the central administration in order to give local

people the power to participate directly in national affairs. The

aim was to improve the efficiency of local government officials who

had a real grasp of the situation in the environment in which they

carried out their functions. In this context, the local authority

at regional, departmental and district level felt more empowered and

represented the central authority at all levels within the country.

73. One of the innovations or original ideas of the reform was the

attempt to make the chief of district or sub-prefect wield the most

delegated authority.

74. In that capacity, the official was required to follow up all

development activities while overseeing the operation of rural

communities to which he provided constant aid.
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75. The increase of financial powers for the sub-prefect

demonstrate the intention of the central authority to make the

district the basic unit for development activity.

76. Devolution has also been reflected in the existence at all

levels (regional, departmental and district councils) of structures

for coordination and concerted action. These bodies may advise the

central authorities at CRD, CDD and other meetings.

77. One of the results of the 1972 reform was also to decentralize

by setting up structures for rural participation in the management

of pUblic affairs.

objective.

Rural communities were an attempt to meet this

(a) The rural community

78. The Senegalese rural communities established by virtue of

legislative act 72-75 of 1972 were cast in the image of the Tanzanian

Ujamaas as participatory structures which brought together a cluster

of villages while seeking to respect the principles of homogeneity

or ethnic solidarity.

79. During the land reform of June 1964, it was decided to create

rural communities to serve as a framework for enforcing the law in

areas where the State had the right of eminent domain.
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80. The community organs were:

(a) A rural council, two thirds of which were elected by

universal suffrage and one third by the General Assembly of

cooperatives working in the community; and

(b)

majority.

A chairman elected by the rural council by an absolute

The powers of the rural council are defined in articles

24 to 30 of the Act and concern all sectors of the rural world such

as land management and implementation of local development projects.

81. Under Article 55, the chairman of the rural council is

responsible for the administration of the community and represents

the sub-prefect. He may delegate his functions to the Vice-Chairman

or other members of the council.

82. The budget of the rural community is largely made up of rural

taxes, 60 per cent direct taxes, levies and fines by the justices of

the peace.

83. These are very briefly some of the salient features of the

local government reforms whereby Senegal sought to pursue grass-roots

development. Obviously, the foregoing has painted a descriptive

rather than an analytical picture but it is important to stress in

this study the various constraints with which the exercise had to

reckon before trying to conceive possible solutions.
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B. The constraints

84. The local government reforms which have been going on for

several years now ran into difficulties arising from several

developments which took place in a highly dynamic socio-economic

environment. As any young institution, it was faced with a number

of constraints among which three can be described as legal, social

and political.

(a) Legal constraints

85. The enforcement of laws is often fraught with diff iculties

arising from legal loopholes. Doubtless, the text of the local

government reform Act is clearly formulated but upon analysis of its

substance, certain gaps can be identified which hamper its

effectiveness. Obviously, the Senegalese law-makers wanted to adopt

a technical approach which would make for gradual implementation.

Such an approach would have had the merit of testing a law gradually

before it entered definitively into force.

86. All through the stages of codification, Senegalese law-makers

use this technique. This was the case of the family law which was

preceded by a law on excessive expenditure embracing certain

provisions of family law such as dowry. It also applies to those

cases where the State had the right of eminent domain prior to the

establishment of the rural communities.
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87. The progressive approach to the enforcement of the law can be

seen in the establishment of rural communities. The first such

communities were established at Thies, subsequently extended to Sine-

Salou and gradually to all the regions of Senegal.

88. with regard to administrative reform, this gradual approach at

times got in the way of the efficiency desired.

89. As far back as 1968, the difficulties of application created

by the absence of law had been perceived in certain regions. During

a study conducted for FAO in Diourbel region (Darou Mousty District)

some gaps were identified in the Thiabugel case of Fulanis versus

Mourides. In this area occupied by herdsmen and farmers at the time

of the conflict in 1968, rural communities had not been created,

hence there were no authorities to decide on the matter of the

disputed land. It became necessary, later on, to refer to a legal

text of 27 October 1972 authorizing the chief of district to replace

the chairman of the rural council in the matter of land allocation

and expropriation.

90. Other disputes of a similar nature regarding land arose at

Thiago (Dagana department in the River province). Since 1973, there

has been a dispute between the sugar company and the farmers of

Thiago concerning land in the eminent domain of the State. In this

area which has not been affected by the reform, the absence of rural

communi ties sti 11 created a legal loophole with regard to the

settlement of the land dispute. The parties to the conflict were

obliged to present the case to the Prime Minister for arbitration.
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91. These are a few of the problem that show the difficulties of

law enforcement using the gradual approach of the law makers. Other

examples could be cited from several regions of Senegal where the

same difficulties arose with regard to the allocation or occupation

of land in the eminent domain of the State.

(b) Social constraints

92. In matters of development, social inertia is a basic

consideration. The effects of the administrative reform were

seriously limited by social constraints a few of which deserve

mention.

93. The objective of the reform was to enable rural democracy

through the establishment of participatory organs such as the rural

community. And yet, the law of eminent domain which was to be

enforced within the rural community runs into difficulties arising

from the various forms of societal organization. The social

stratification pecu Li a r to traditional society in senegal limits

democracy in terms of equal access to land.

94. The enforcement of the law of eminent domain has not succeeded

in removing land claims which remain the livelihood of a certain

servile clientele whose highly personalized relations with the

landlord do not allow for any balance in the use of the land. This

can be observed particularly in the Toucouleur areas where strong

religious feudal Almamiat barons remain vigilant when it comes to

land problems. The Lamanes (major traditional landlords) will never
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On the contrary, they

consolidate their position by getting themselves elected to the rural

councils.

95. The law sought to avoid the concentration of power in the hands

of traditional authorities by making village chiefs and cooperative

chairmen ineligible to become chairmen of the rural communities. The

provision may be attractive but is obviously far removed from

reality.

96. Village chiefs, for example, are genuine traditional

authorities which derive their power from long-settled families and

exercise such power over their holdings. The authority of such

traditional chiefs is still respected by the villagers over whom they

rule. Removing them from heading the rural communities creates a

conflict of jurisdiction which would give them more authority than

the legitimately elected officials. The same applies to the chairmen

of cooperatives whose social and economic standing influences the

business of the rural community.

97. Last but not least is the constraint relating to the zoning of

the rural communities. Most often, a sectoral approach which places

emphasis on the economic side of the rural community sacrifices the

s oc LoLoq i ca L approach which should attach more importance to the

bonds of kinship and inter-village solidarity.

98. Much has been said about the power of fetishes as a scrlOUS

constraint to the implementation of social and economic reforms.
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99. No study can ignore that the power of religious fraternities

is also another important fact of life in Senegal. The

administrative and local government reform strengthened the

privileges of the religious authorities. In the areas where they

reside, the religious authorities own most of the means of production

and the areas they exploit include even forests that are set aside

for them. Their influence places them among the largest

beneficiaries of modern agricultural equipment. It is in their areas

that drilling, sinking of wells and water supply projects are carried

out. Obviously, such religious authorities would control the rural

communities by making sure that the places where they live become the

development pole of the rural communities.

(c) Political constraints

100. The administrative and local government reform is considered

by Senegal as one of the best approaches to democratization and even

of bringing the rural world into the social proccess. By seeking to

elicit grass-roots participation and to further empower the rural

world, Senegal could not have done better by way of creating

structures to accomodate a new democracy. It would be important to

note, however, that the process of democratization has not yet

succeded in fully emancipating the peasants.

101. Indeed, the uncontrolled multipilication of development

structures has been a serious handicap to the emancipation of rural

folk.
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102. The electoral system of designating officials obeys rather

political criteria. The chairmen of the rural council and even the

rural councils think themselves invested with power over the rural

community which serve as a launching pad for entry into politics.

It is easy to note that the reform has created a new type of attitude

in the rural world. It has, first of all, shaken up the social

hierarchy by according privileged status to individuals who enjoyed

no prestige in their society. By injecting fresh material needs into

the rural communities, the reform has introduced a new value system

based on political standing and ill-gotten wealth.

103. Along with such politicization of the structures set up under

the reform, an unwieldy bureaucracy has been hampering the

implementation of the reform. The exercise has been criticized for

being too stratified at the regional, departmental, district and

community levels. In fact, the autonomy of the rural community is

an illusion because its dependency ratio with regard to the parent

authorities is too high. The rural community is under the tutelage

of the sub-prefecture which prepares the budget and simply hands down

information thereon.

104. Some of the administrative responsibilities conferred on the

chairmen of the rural communities can be assumed only by delegation

of powers. The chairman of the rural community who has to approve

records of meetings and prepare civil registration documents in

French could not assume such responsibilities. with regard to

economic responsibilities, the rural community has limited

independence considering the rights of tutelage exercised by

technical assistance or leadership training organizations.
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105. Given the scope of the constraints described, the

administrative and local government reform is experiencing serious

difficulties during the maturation phase but even a very brief

evaluation of the gains to date might help to shed light on what

solutions and future courses of action might be adopted to improve

the situation.

C. Attempts to evaluate the reform

106. It is obviously too early and even difficult to evaluate the

reform after only 10 years. In Senegal, this administrative reform

is an on-going experiment and the gradual approach to its

implementation suggest that it would be prudent to refrain from

jumping to hasty conclusions. It would be interesting, no doubt, to

be acquainted with the evaluation criteria used by the Bureau

organisation et m§thode (BOM) but in order not to influence the

observation, it might be more judicious to use the results of

research conducted in the field.

107. The evaluation criteria could be formulated at two levels. In

both cases, the gains and the prospects for solutions should be

consolidated.

(a) The gains of the reform

108. In terms of the devolution of power, the reform has succeeded

in genuinely shaking up political life in Senegal. As the saying

goes, the message of the Central Authority can now go from the
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administrative building to the village people under the palaver tree.

By easing up the congestion of the central authority, the

effectiveness of development administration can be better guaranteed.

109. In terms of decentralization, local government communities are

the structures best suited for promoting grass-roots development.

110. Community development through rural communities has made it

possible to create attitudes receptive to progress. Such ancestral

values as mutual assistance, cooperative contracts and even community

working methods have been institutionalized within the framework of

the. new structures set up by the State. Far from challenging

traditions therefore, the integration of cultural values into

development is being effected through the instrumentation of new

institutions such as the rural community in the rural areas.

111. As a context for the enforcement of the law in the national

domain, the rural community in Senegal has enabled a land reform to

be carried out as a necessary step towards agrarian reform. Thus,

a new definition of the legal status of land and an obligation for

land development within a homogeneous framework such as the rural

community can facilitate the impression upon the rural people of

better ways of using the land.

112. Last but least is the fact that the reform has triggered of the

economic and commercial development of the Senegalese countryside.

Beyond its negative aspects, the type of development allowed by law

in areas where the state has the right of eminent domain.has made for

speculation but that has been reflected in investment by officials
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who desire to maintain links with their villages of origin. For some

time now, the Senegalese countryside has seen a certain process of

urbanization by way of the construction of villas belonging to pUblic

officials who want to prepare for retirement to their home villages.

Furthermore, the creation of central villages as capitals of the

rural communities has made it possible to polarize a number of

economic and commercial activities through the existence of schools,

markets, pharmacies, mother and child-care and other infrastructural

facilities.

113. It can also be noted that by creating some development

infrastructures in the countryside, the administrative reform has

facilitated the training of rural leadership.

114. Apart from the rural expansion centres (CERs) which enable all

local development projects to be implemented within the rural

community, other assistance bodies such as leadership structures and

regional development societies have found new support in the

structures created under the reform. In addition to the gains and

constraints described, it might be possible to perceive solutions for

a reform more suited to endogenous development.

115. The diverse approaches to development have led to the emergence

of distinctions in development pOlicies among the under-privileged

or backward countries of the third world. Some of them have cast

their development in the mould of the development patterns of the

developed countries, chiefly taking into account economic variables

such as gross national product and national revenue. others, in
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contrast, are making efforts to build a development model that could

promote social welfare. However, an evaluation of the various

development strategies pursued in the African countries over the last

two decades has revealed the unworkable nature of an outward-looking

development model whose consequences would adversely affect rural

development. If account is taken of the pride of place accorded to

the new model of endogenous development geared to the social

dimension, the strategies could be targeted at objectives which do

more to satisfy the vital needs of the rural people.

116. considering the constraints described in the foregoing, an

attempt should be made to propose some solutions to the problems

raised by the reform in Senegal. with a view to developing the rural

world, the institutions should be streamlined and their bureaucracies

rationalized in terms of administration. In Senegal, the lesson of

ONCAD which the State was compelled to abolish remains significant.

This office was responsible for assisting and training rural

leadership but its bureaucracy, owing to its numerous structures,

became unwieldy and helped instead to impoverish the rural

communities. Only through self-management can rural communities be

able to develop fUlly in economic and social terms. Accordingly, in

the menu of proposals to be made, community development approaches

will remain the strategies likeliest to promote the participation of

rural people in various development activities.

117. One of the best guarantees of reform in the developed countries

would be training: technical and vocational training through

functional literacy should be enshrined in development plans. Local

community officials, particularly in the rural areas where they are
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illiterate, should be trained. The promotion of national languages

would enable development agents to be trained in the acquisition of

technological know-how in their native languages. Unlike their

Senegalese counterparts of the rural community, the Ujamaa farmers

of Tanzania have the advantage of being able to communicate with the

central authority in swahili.

118. Finally, the administrative and local government reform could

make local communities more integrated entities with a view to

facilitating development activities.

1. The Special Rural Development Programme (SRDP) in Kenya

A. Objectives

119. Special Rural Development Programme was designed in 1966 as a

dynamic administrative effort to improve inter-ministerial and

interdepartmental coordination. Implicit in this move was the idea

to improve efficiency in the administration of the rural areas by

delegating project planning and implementation to lower levels in the

administrative hierarchy. In this way, the two project phases were

better harmonized. SRDP covered various rural administration

programmes including agricultural extension, development of new maize

and cotton varieties, cattle development, youth training, road

building and the teaching of home economics. These systems were to

be developed and administered by the regional administrators and

local staff. In 1971, SRDP was operating in six districts where

8 per cent of Kenya's rural people were living. In addition to its
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concern to improve efficiency in the administration of these

districts, SRDP sought to institute administrative innovations which

would lead to decentralization of national administrative authority.

It can therefore be said that the institution of the programme was

an exercise in the decentralization of administrative power. A

national development committee was set up to coordinate the

programme.

B. Institutions

120. The Ministry of Finance and Economic Planning bears general

responsibility for the programme. A national rural development

committee (NRDC) was set up to oversee the coordination of the

programme. The responsibility for coordinating regional activities

under the programme went to a regional coordinator who happened at

the same time to be a regional administrative officer. In addition,

the regional coordinator had to liaise between the divisional,

district and provincial administrations. The District Development

Committees (DOCs) Provincial Development Committees (PDCs) were

integrated into decision making and the people of the region could

participate in their work. The DOCs appraised all grass-roots

initiatives as well as skills available within the districts. All

residents in their area of jurisdiction were mobilized to participate

in local development efforts.
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121. The NRDC has laid down very specific procedures for the

preparation of SRPD programmes. First of all, a Provincial Planning

Officer (PPO) makes a survey of a region where a project is to be

implemented with a view to determining local constraints and resource

potential. Using this information, the PPO prepares the general

implementation strategy in consultation with the heads of technical

departments responsible.

NRDC for evaluation.

These plans are then transmitted to the

Appropriate Ministries assist with the

evaluation and those plans approved are subsequently sent back to the

PPO for submission to the DDCs and PPCs for approval. At this stage,

detailed plans are prepared and sent to the NRDC which, in turn, has

to secure the necessary approval from the office of the departmental

director. Only when this process has been completed can

implementation begin. The phasing and time-frame for operations are

largely the responsibility of the regional coordinator.

C. Difficulties encountered

122. The implementation of SRDP ran into many coordination problems

which occurred between ministries, research workers, central and

local administrations and between local government and the people,

not to mention the difficulties of aid coordination.

123. As a result of conflicts between certain ministries, financial

resources allocated to the Programme for approved activities were

held up for a long time and the projects began only with assistance

from the outside.

achieve.

This was not what the programme was designed to
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124. Similarly, the need for detailed surveys of the targeted

districts in preparation for development planning and for prior

training of the local and regional agents involved in the planning

process was not well understood from the outset.

D. Achievements

125. All the same, the SRDP experiment made it possible:

(a) To remove later on the bottlenecks to ministerial

coordination. A network of personal relationships was created among

the various liaison officers, the NRDC and regional coordinators.

This made it possible to cut through the red tape and to regain the

time lost. What was more, SRDP created a system which avoided a

cleavage between project planning and project implementation;

(b) To show how needful it was for plans to spell out survey

objectives, to identify critically indispensable data, to standardise

as much as possible the survey techniques, to evaluate realistically

(taking set objectives into account) the time needed to conduct

surveys, to assign the responsibility for data collection and the

setting of priorities; and

(c) To gain a better understanding of the conditions under

which people would participate by using the example of districts

where arrangements have been made for such participation as had led

to the building of roads, cattle dips and water points.
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126. Currently, the Government of Kenya is forging ahead with plans

to expand planning capabilities with further decentralization of

project planning and implementation authority. Each district has a

planning agency which identifies and costs projects, proposes

priorities and reviews local needs. The district's responsibility

for planning and coordination covers all the projects guaranteed by

the Government as well as those benefitting from local and external

sponsorship. The DOCs also examine and approve projects that are to

be conducted within the district with the support of parastatals,

non-governmental organizations (NGOs) and local self-help

organizations. The people's contribution to development planning

mostly comes in at the level of the DOCs. Their contributions in

cash, in labour or in kind are considered as an indispensable

addition to other resources whose use is coordinated by the District

Development Committees.

2. The Ujamaa movement in the United Republic of Tanzania

127. The "Ujamaa vijijini" or "rural socialism" is what Tanzania

opted for in its rural development. The concept of ujamaa takes its

sources:

(a) From the conviction that the African traditional extended

family is an indigenous form of socialism;

(b) From the idea that free enterprise and private property

are foreign institutions which have no deep roots in Tanzania; and

(c) The belief that the country can develop the socialist way

without risk to its social and cUltural heritage. Ujamaa is
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conceived as a nation of farming communities living on the principles

of equality cooperation and non-exploitation.

A. Basis. objectives and stages

128. These communities have been presented as groups of families

living in the same village and working together on a common farm for

their common interest. They live in dwellings that they build

themselves with their own resources. They farm a common land and own

the produce in common. The members of the village decide on village

activities, farm production and sharing of crops and other produce.

Through persuasion and gradual changes, the peasants were to be

induced to form villages. In areas where families were scattered,

they were to be encouraged to come together in order to form an

Ujamaa village. Where villages had already been formed, the

villagers were to be encouraged to develop their community by using

ujamaa principles.

B. The decentralization of planning

129. In 1972, the Government decided on reforms for decentralizing

the administration of the rural development programme. The results

of those reforms were to:

(al Reduce the powers of sectoral ministries;

(b) Give the party wider powers for carrying out its

policies;

(c) Give to the Office of the Prime Minister an important

global strategy of the ujamaa movement;



•

•

ECA/SERPD/PPS/TP/91/1
Page 40

(d) Confer on regional and district commissioners extensive

responsibility for planning and implementing ujamaa village promotion

activities;

(el Make the regional administration as powerful as a

ministry with authority to exercise control over the expenditure of

ministries and over the activities carried out by staff at the

regional level;

(f ) Leave the central ministries with no other role than that

of formulating general policies and providing specific technical

advice; and

(gl Have the party remain a member of the various development

committees.

C. Achievements

130. Ujamaa villages got off to an impressive start from the time

of the Arusha Declaration. From 1970 to 1972, their number rose from

1,196 to 5,556 and the percentage of people living in Ujamaa villages

rose from 4.3 to 15.3 per cent of the rural population. The trend

further intensified in the middle of 1974. What was more important,

however, from the off icial viewpoint was that ujamaasation had

created the most villages in the poorest regions of the country. At

the beginning of 1973, for example, nearly 70 per cent of the ujamaa

villagers were living in five regions. In contrast, the regions

having a more developed economy made little progress in setting up

ujamaa villages.



•

•

ECA/SERPD/PPS/TP/91/1
Page 41

131. One consequence of the creation of ujamaa villages was

increased social spending quite apart from spending on productive

activities. From 1972 to 1975, education, health and water supply

programmes accounted for about 50 per cent of the regional

development bUdget while the share of agriculture ranged from 16 to

21 per cent.

132. Even though individual initiative was strongly encouraged,

local funding was not sought to finance the process. Many local

taxes which had been considered colonial had been abolished so the

resources needed for local development had to corne from the central

administration or from outside the country.

133. Similarly, owing to the extreme shortage of people that could

plan and implement rural development programmes, the expenditure

incurred was much lower than what had been budgeted. Planning and

plan-implementation capabilities had been lacking at the grass roots.

134. These were the reasons why regional specialization in

agricultural production (one of the major objectives of development

planning) could not be achieved.

135. Ujamaa would have been effective in securing the participation

of the rural masses in economic development and improving the well-

being of the people had project planning and implementation

mechanisms been set up to take the various constraints and the

question of local resources into account.
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3. Promotion of grass-roots initiatives in Mali

136. Under the 1981-1985 development plan and in line with its 1979

policy guidelines, the Government decided to pursue a new strategy

of integrated grass-roots development which was to be implemented by

using the "tons vil1ageois ' l as the basic units. These units were

village associations for economic, social and cultural development

whose members worked together voluntarily. As a system for the

development of farmers, herdsmen, fishermen and rural craftsmen, the

objective of the "tons" was also to mobilize and make rational use

of available local resources in order to improve or change the living

conditions of the rural people.

137. However, the Government started by evaluating the situation of

the "tons" in order to develop a uniform and coordinated strategy for

their establishment. That evaluation showed that several approaches

were being tried in the field:

(a) Under the 1981-1985 development plan, grass-roots

projects were identified by the people with the help of technical

agencies. Some of the projects have been implemented at the instance

of the rural folk who also participate in financing them;

(b) The village development scheme financed by the

International Fund for Agricultural Development (IFAD) in the cotton

belt also aimed at placing responsibility in the hands of the people

living in the 160 villages covered by the scheme; and
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(c) Simi larly, agricultural extension and functional literacy

campaigns have been used to bring voluntary associations of farmers

to work together on certain rural development activities.

138. Using this situation, the authorities have worked out an

approach for the gradual establishment of "tons". This approach

consists of impressing upon the officials, experts and people the

need to set up such an association, identifying villages receptive

to the new strategy and organizing a cluster of villages to

participate in development projects of their own design. At the

moment, the awareness campaign is under way and measures to

decentralize planning are being carried out with the organization of

staff conferences, consults and local leadership training. A

ministry has been set up for local government and grass-roots

development.

4. The Societe de Developpement in Niger

A. Obj ectives

139. Since 1979, Niger has been working to set up the "Societe de

Developpement" with a view to making its people genuinely responsible

for initiating, carrying out and benefitting principally from

development activities. The idea is to develop henceforth by

strengthening the structures of the "Societe de Developpement" in

order to reduce recurrent costs of projects and to guide the

acquisition process in such a way that village development will

become more self-sustaining. This should bring about a harmonious



•

ECA/SERPD/PPS/TP/91/1
Page 44

interaction between agriculture and livestock development and arrest

the environmental degradation of the rural habitat.

B. Institutions

140. The "Societe de Developpement" has a five-tier institutional

structure with a democratically-elected council at each level:

(a) In the villages or tribal fiefdoms. there is a village

development council (CVD): responsible for all economic, social and

cultural activities of the village or tribe. Its chairman is the

village chief who has power to levy tax, administer and jUdge;

(b) At the cantonal or community level is the local

development council (CLD1: 50 per cent of the CLD seats are allocated

to "samariyas" and cooperatives. Its chairman is the cantonal or

community chief. Except for the power to levy tax, the cantonal

chief has the same powers as the village chief. The Council deals

with all economic, social and cultural development activities of the

canton or the community;

(c) At the level of the 'arrondissement· or the commune is

the subregional development council (CSRD1: along the lines of the

CLD, it is presided over by the sous-prefet d'arrondissement or the

mayor of the commune.

development activities;

The CSRD deals with all subregional
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(d) At the regional level: The regional development council

(CRD) is presided over by the prefet. siting in council are the

sous-prefet, mayors, chieftancy representatives and delegates from

samariyas, cooperatives, social organizations and the professions.

The CRD exercises at regional level the same powers as the CSRD does

at the level of the "arrondissement" or the commune; and

(e) At the national level: The national development council

(CND) has about 150 members from the grass-roots, national

representatives of the professions, civil servants, the military and

students. Its chairman is appointed by the Head of state and is the

second most important person in the country. The CND meets three

times a year and proposes to Government basic policy options for the

optimum development of Niger. The Government may bring before it any

other issue of national importance.

C. Operation

142. Such is the framework in which the participatory structures

(cooperatives and samariyas) operate. Their participation is very

simple. When in their daily activities villagers encounter

difficulties in carrying out projects of common interest, they submit

the problem to the village council. These needs are noted by the

technical experts within the "arrondissement" if the village does not

have the resources to address that need. A proposal is prepared for

submission to the CSD, upon the advice of the regional technical

committee (Cotedep). Once approved at this level, funding is sought

from the appropriate authorities or from certain NGOs. It should be

noted finally that a project can be prepared simply by assessing the
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considerable potential of a locality. Depending on the importance

of the projects, they may end up before the CND.

D. Achievements

143. The Societe de Developpement has made remarkable progress since

1979 with the establishment of thousands of cooperatives and

samariyas countrywide.

144. Among the achievements are:

( a) Reforestation: The samariyas planted and tended

1,427,212 trees in 1985;

(b) Off-season crops: Since the drought in 1984, the Societe

de Developpement has encouraged the growing of off-season crops I

wi th excellent results throughout the country. During the last

season, about 800,000 farmers were able to double their annual income

(CFAF 200,000) by growing such crops. In nutritional value, they

accounted for 5 per cent of Niger's agricUltural output (the

equivalent of 112,151 tons of cereal) but for 20 per cent only of the

financial value of the 1985-1986 farming season.

changing the eating habits of Niger's people; and

Slowing, they are

(c) Marketing of farm produce and distribution of

agricultural inputs: The cooperatives have been able to help village

11 Potatoes, tomatoes, melons and the like.
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communities allover to find trading partners to buy their produce

and also to supply them with inputs ever since the state withdrew.

E. Problems

144. As stated by the Niamey regional office, the problems holding

back participatory development in Niger include:

(a) The existence of traditional feudal structures;

(b) The problem of local leadership training. In spite of

the time it has taken to set up the Societe de Developpement, this

problem is far from being resolved;

(c) The problem of local resources. The State's haste to

withdraw from financing certain activities has placed them at risk;

(d) Poor intersectoral relationships between the grass-roots

and other sectors of the economy resulting in produce marketing or

processing difficulties; and

(e) Grass-roots requests for development assistance are not

always given national attention.
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PART THREE

CONCLUSIONS AND RECOMMENDATIONS

A. Conclusions

145. The foregoing African experiments with grass-roots development

(not counting those which have only just begun and which are too

early to jUdge) have not been fully successful for several reasons:

(a) Often, grass-roots initiatives have been pursued without

prior study, specific guidelines and expertise or sustained and

appropriate support from the administrative authorities. Cases in

which the technical resources for implementing certain local projects

failed to be secured in good time and in which funds released had not

been used jUdiciously are not uncommon. Sometimes too, it has been

very difficult to replicate signal achievements from one area in

other areas because of social, cultural or physical factors;

(b) Planning has often been decentralized in haste without

the necessary human and material resources and without prior study

and basic information (as was the case in Tanzania) i

(c) In carrying out rural development programmes, several

objectives alien to the people have been pursued with the result that

they have been distracted from their habitual concerns;
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(d) Because of such mUltiplicity of objectives, the general

rural development strategy has not always been clear and has failed

to attain the set objectives; and

(e) For all these reasons, the initiatives of the people have

often run out of steam and their free and eager participation in

development efforts has been poor.

B. Recommendations

146. The pursuit of grass-roots development strategies and

objectives requires the establishment of decentralized planning

systems in which the role of the central planning organ should be

limited quite simply to the coordination of the various regional and

sectoral plans and programmes and the achievement of congruence

between objectives and related plans of action. For most African

countries, this would be making a radical change in the general

framework of defining, formulating, implementing and monitoring their

economic policies. Such a change should particularly be aimed at

instituting such decentralized planning systems as are likely to

effectively serve the grass-roots development experiment. The change

would have implications for the rational functioning of institutions,

financing and the development of human resources.

147. with regard to institutional operations, the administrative

apparatus for planning should be reorganized in line with the grass-

roots development objectives and programmes and both material and

human resources mobilized for its operation and the implementation

of required basic studies.
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(a) Financial considerations

148. Decentralized and participatory development implies that local

communities should rely on their own resources for the financing of

the project. Such resources might be derived from local taxes and

levies and from non-fiscal resources such as claims, produce, state

subsidies and loans, collective savings, donations from individuals

or bodies corporate and State-guaranteed borrowing. Because of the

paucity of their own resources, however, local, provincial and

district communities cannot meet all their development needs.

149. It is also important for new skills to be transferred to local

community education and health programmes through the transfer of

resources to local community budgets.

taken to:

Consequently, care must be

(a) Consider ways and means of making optimum use of

community resources;

(b) Consider and institute a local and participatory

development assistant fund replenished from national and foreign,

pUblic and private sources for the purpose of providing financial,

technical and material assistance to local communities on the basis

of felt needs and as a supplement to commitments by local people to

provide labour, financial and other inputs; and

(c) Consider and institute a scheme for lending to local

communities.
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(b) Human considerations

150. Planned development can only successfully be decentralized when

there is an appropriate transfer of manpower resources and their

development through training for the benefit both of the local

communities and of the decentralized state structures. In the

context of a new division of labour within the state apparatus and

other pub l i c institutions, it is important to train and transfer

professional staff for the decentralized units of the administration

in the natural regions, districts and traditional areas over a period

of several years taking care to give pride of place to development

structures and operations as compared to other administrative

institutions.

151. Programmes for the initial and advanced training of officials

responsible for decentralized planning should be prepared on the

basis of the level of the staff on board and built around the concern

to improve their knowledge base in regional substantive analysis,

regional planning and physical planning, project preparation and

development management and administration.




