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1. Introduction

Any analysis of African countries in the world to-
day indicates that the organs of the state play a
remarkably active role in many spheres of the so-
ciety. In most countries, this presence extends in-
to the officializing of many activities which in oth-
er societies are undertaken by non-governmental
bodies. The state is usually closely involved in the
detailed running of many sectors of the economy,
undertakes a complex directive role in develop-
ment planning and its execution, as well as put-
ting into effect public policy in areas such as in-
vestment, imports, finance, and taxation. Thus,
the role of the public sector is vital and African
countries are critically dependent on its capacity
and efficiency.

Now, let us assume (as most people do) that
the administrative practices and ideas accumu-
lated in the Western world over the past few dec-
ades are rational and efficient instruments for
achieving public policy goals. Then it would also
be possible that these practices and ideas are
transferred into the African world where the per-
formance of the public administration is of ut-
most significance for the development of the
countries.

As a matter of fact, people concerned with ef-
forts to assist the less-developed countries to im-
prove their lot in the world have long recognized
the vital nature of the public sector. International
development agencies such as the United Nations
and the World Bank, individual donor nations,
and various public foundations and private en-
terprises have shown considerable enthusiasm for
the transfer of Western administrative solutions
to developing countries.

Sweden started to engage in this type of activ-
ities rather late. Although development assist-
ance geared towards the public sector has formed
part of SIDA’s activities for some twenty years
now, it is not until 1984 that this type of activities

have become significant enough to form its own
sector. This development has meant the transi-
tion of assistance to public administration from
being a part of other assistance programmes to
becoming a priority sector with the same status as
rural development, education, or health. A factor
which has contributed to this development is the
increased empbhasis that has been given to export
of consultancy services from Swedish authorities
and public corporations. .

There can be no denying that some of these nos—
ble efforts have paid off. Some countries have
recorded substantial economic achievements and
others have taken significant steps to avert eco-
nomic deterioration. Most countries have also
made impressive advances in education and liter-
acy rates have more than doubled. Certain amen-
ities, such as clean water, electricity, latrines, and
roads are now generally more available than at
the close of the colonial era. One might also rate
management in the public sector as substantially
improved over what is was two, three decades
ago. Nevertheless, mounting evidence has gradu-
ally made it clear that the consequences flowing
from the application of Western methods may be
quite paradoxical; they have certainly not been
what was expected and hoped for. Often enough
they have had little discernible impact or have led
to results precisely the opposite of those intend-
ed.

The literature is full of descriptive evidence of
inadequacies, dysfunctions, and frequent break-
downs in the performance of African bureau-
cracies. Such classical symptoms as difficulty in
maintaining coordination among essentially relat-
ed activities; the disinclination of higher level ad-
ministrators to delegate, with consequens delays,
overload, rigidity, and authoritarian style; the
equal disinclination of subordinates to take initia-
tive and accept responsibility; patronizing and
abusive attitudes towards the public; legalism and
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procedural formalism; the institutionalisation of
corruption; etc, etc. Those familiai' with African
administrative systems can probably expand the
list ad infinitum.

How shall we interpret these discouraging
events? What can be done to improve the effi-
ciency of these developing bureaucracies?

In order to search for answers to these ques- -

tions I will examine the development of thinking
that has occurred in connection with the transfer
of Western public administration to developing
countries. My main concern in this endeavour is
to bring forth and explore the theoretical assump-
tions about the role of public administration in
development underlying SIDA’s sector aid, and
to relate them to the international literature on
the subject. Having done that, I will point to
some realities that I feel have to be seriously con-
sidered by SIDA in the process of improving pub-
lic administration in African countries with the
help of Swedish development assistance.

However, to review the development of think-
ing that has occured in relation to the transfer of
Western public administration to developing
countries (notably to African countries since
these are the main recipients of Swedish public
sector aid) seems to be somehow troublesome.
First, the extent to which administrative practi-
cies and ideas are transferable has received too
little attention generally in the literature, not the
least in the literature on Africa. A number of
scholars have analysed the problems associated
with organizational structures, and some have al-
so questioned the relevance of Western concepts
and practices in African public administration.
The problem is that empirical studies of this kind
are scarce, if not extremely scarce. Secondly,
even if one should rely on the more theoretical
works (which I have done to a great extent), what
is available are not uniform theoretical construc-
tions, but rather trends of thinking emerging
from individual authors. Hence, to talk about the
study of administrative transfer in terms of the
development of “theory” certainly gives the
wrong impression since the subject is neither con-
ceptually, nor empirically an established field of
study.

Despite these problems, I will still try to make
the broad trends of thinking quite clear to see.
What strikes one when cursory reviwing the liter-
ature is that it is surprisingly normative, suggest-
ing all kinds of advice. I will therefore sort out the
kinds of advice that have been forthcoming in the

literature about the desirable directions of change
and how these changes might be realized through
external assistance. Apart from making the broad
trends in thinking quite clear to see, such a classi-
fication would also allow me to analyse the theo-
retical assumptions underlying SIDA’s public sec-
tor assistance within the context of the interna-
tional literature on the subject.

Before starting the examination of literature,
there is one word which is particularly important
in this context and which could cause confusion if
not properly dealt with right from the beginning.
For the sake of clarity then, and to avoid confu-
sion, let me first say a few words about the con-
cept of ’development administration”.

2. The Concept of Development Administration

Although widely used for more than three dec-
ades now, the word development administration
has never been given an agreed-upon definition,
despite extended discussion and arguments on
the matter. In the literature I have found at least
two main coneeptions of the word.

The original intent in coining and popularizing
the word was to concentrate attention to the ad-
ministrative requisites for achieving public policy
goals, particularly in the developing countries.
This purpose was linked to an assumption that
the more developed countries could assist in this
effort through a process of diffusion or transfer of
administrative capabilities already possessed.
The advocates of these ideas were calling for a
distinct form of administration according to
which the primary responsibility of government
in a developing country is actively to lead, stim-
ulate, and centrally coordinate the country’s total
development endeauvour. (This distinct form of
administration, hereafter referred to as the theo-
ry of development administration, will be further
described in a subsequent section of this essay).

In more recent literature, the conception of de-
velopment administration being regarded as a
distinct form of administration for developing
countries appears to have lost its meaning. How-
ever, the term has lasted as a common-sense des-
ignator of the larger set of writings directed spe-
cifically at public administration in developing
countries, with the various authors insisting on
their own definition of what types of changes are
needed for administrative development. In this
sense, development administration clearly covers

- more than specific reforms or projects, it also in-



cludes the study of more permanent character-
istics and behaviour of public administration in
developing countries. This is how the term is used
in the present essay.

Without insisting on any particular, definite,
meaning, let me also say a few words about the
word development. There has arisen, of course, a
substantial literature on what development is or
ought to be. Luckily for the reader of this essay,
no effort will be made here to recapitulate these
volumnious discussions. I will simply make my
position clear and underline George Gant’s view
that development is not an absolute but relative
condition, with no country ever qualifying as fully
developed.'

3. Approaches to the Transfer of Western Public
Administration

Since the end of World War II, donors and devel-
opment experts have proposed a variety of strate-
gies for addressing problems of public adminis-
tration in the Third World. The record of their ef-
forts is characterized by a periodically changing
set of recommendations that has been proposed,
emphasized for a few years, and then amended or
discarded to be replaced by newly formulated ap-
proaches. In my endeavour to examine the devel-
opment of thinking which has occurred in this
context, I have identified three main approaches;
the Standard Technical Assistance Approach, the
Structural Adjustment Approach, and the Socio-
Cultural Approach. It should be noted though,
that the main concern is not the classification as
such; my intention is not to force everything
which has been produced into cathegories. Rath-
er, the three approaches represent trends in
thinking about the role of public administration
in development, and I will exemplify these trends
by reviewing a few of the most dominant thoughts
within each approach. Having done that, I will
bring forth and explore the theoretical assump-
tions underlying SIDA’s public sector aid and dis-
cuss these in relation to the three identified ap-
proaches.?

The Standard Technical Assistance Approach

The school of thought that looks most favourable
on the proposition that administrative transfer is
intrinsically a good thing, without any regard for
its political or cultural consequences, has been
termed the Standard Technical Assistance Ap-
proach. Most of the works within this approach
goes back to the period 1950-1970.
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The advocates of this approach have confi-
dence that developed societies in the West have
achieved administrative capabilities that are
transferable to less developed countries. The pro-
ponents also have in common an inclination to re-
gard bureaucratic change as a precondition for
political development. If such a change is
achieved, it is expected to increase the prospect
that development, both political and economic,
will proceed more rapidly.

These views tend to cofréspond-with what I
have earlier termed as the theory of development
administration. The basic idea of this theory is
that the public sector has a decisive part to play in
the effort to promote development. This, howev-
er, cannot be the traditional form of adminis-
tration, geared towards status quo, but must be
an administration new both in structure and in
outlook. It must be dynamic and capable of
bringing about and controlling change in all
fields. It is the driving force behind development
and must be able to cope with change. Attention
is therefore turned to the most appropriate ways
of passing from an administration which is essen-
tial traditional in its functions to an administra-
tion which is also specially geared to develop-
ment. The theory accordingly concentrates on
specifying in detail the features, structures, ma-
chinery, attitudes and modes of behaviour of such
an administration before considering the ways
and means of establishing it in the most effective
form.

The Standard Technical Assistance Approach
(including the theory of development adminis-

" tration) emphasizes administrative reform in or-

ganizational structural arrangements, personnel
management, budgeting, administrative plan-
ning, records management, and tax and revenue
collection. Here it is assumed that transfer of ad-
ministrative technology from one culture to anoth-
er is feasible, without any necessary concurrent
reformation in political, economic, or soctal con-
ditions. The approach also implies the separa-
bility of policy-making and policy-execution.
Braibanti, for example, concedes that even
though technical assistance efforts in public ad-
ministration have been attacked on the ground
that administration cannot be effectively re-
formed without stimulating politicization of the
total social order, he still argues that “transna-
tional inducement of administrative reform as a
stratagem must proceed as an autonomous ac-
tion, irrespective of the rate of maturation of the
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larger political process.” He also purports that it
is beyond the capability of an aid-giving nation to
directly and deliberately accelerate politicization.
To engage in such activities is an “immoral aber-
ration unworthy of the relationship of dignity and
respect which should characterize the diplomatic
intercourse of two sovereign states.”

To justify this standpoint, Braibanti marshals
several arguments; one of them being that the de-
mands placed on the public administration appa-
ratus in the development process are so urgent
and crucial that they require the most rapid pos-
sible improvement in bureaucratic capacility. To
deliberately slow down such improvements in or-
der to allow other sectors of political develop-
ment to catch up is to run the risk of unproductive
use of external aid or its consequent termination.
A more significant and likely consequence would
be a progressively deterioriating administrative
capability in the face of escalating demands.’

Like Braibanti, Esman objects to emphasis on
control of bureaucracies in developing countries
as dangerously misplaced priority, one that might
seriously retard their rate of progress. The con-
cern instead should be to increase the capability
of the bureaucracy to perform and to legitimize
the bureaucratic role in shaping policy and shar-
ing power.*

The Structural Alteration Approach

While the tendency of the first approach was to
concentrate on advances in administrative tech-
nology and isolate these from other activities im-
portant for development, this second approach
makes a direct connection between administra-
tive technology and political and/or economic
structures of the society. Whithin this approach,
three views focusing on various relationships pre-
vail: 1) Bureaucracy - Politics, 2) Politics - Mar-
ket, and 3) Central - Local Government.

1) Bureaucracy — Politics

The first of these views is advocated by some of
the most wellknown contributors to the study of
development administration, including Fred W
Riggs and Joseph LaPalombara. (7) The authors
who share this view tend to see developing bu-
reaucracies from a sweeping historical and socie-
tal perspective. They seek to fit the prevailing
character of the bureaucracy to the state of devel-
opment through which they perceive the society
to be passing. Like in the Standard Technical As-
sistance Approach, they also consider The bu-

reaucracy as a crucial power center, but one that
must be properly related to other power centers in
the society. This frame of reference leads to an ap-
prehension about the consequences of doing any-
thing that is deliberately aimed at a further
strengthening of the bureacracy, an institution re-
garded as already dangerously overshadowing
other institutions that should be sharing more
equally in the exercise of power.

Riggs finds that typically in developing coun-
tries the power position of the bureaucracy vis-a-
vis other state institutions is abnormal. The legis-
latures, chief executives, courts, political parties,
and interest groups maintaining controls over the
bureaucracy elsewhere are either non-existent or
too weak to hold their own against the bureau-
cracy, much less keep it effectively in check. As
this occurs, the bureaucrats themselves are in-
creasingly tempted to give preference to their
own group interests. According to Riggs, it is this
absence of balance between the bureaucracy and
other state institutions that causes the inefficien-
cy, the abuse of power, corruption, etc. The de-
gree of inefficiency within the administration is
proportionate to its degree of political power. As
the imbalance of power continues, administrative
reforms are obliged to be ineffective.

Paradoxically, in this situation the buregeoning
bureaucracy, as it gains in political dominance,
actually retrogresses in its capacity to make pro-
ductive use of available resources. Under such
circumstances, it is argued, the course most obvi-
ously to be avoided is one which leads towards
any further enhancement of bureaucratic prerog-
atives since the results will be counter to what was
intended. Instead, the conscious aim of external
assistance should be to curtail bureaucratic ex-
pansion and simultaneously to build up weak po-
litical institutions.’

In his earlier works, LaPalombara voiced con-
siderable skepticism about the wisdom of helping
bureaucracies already tending towards dom-
inance. In later works, he seems to have moved
towards a more discriminating approach in dis-
cussing alternative strategies for developing ad-
ministrative capabilities in the Third World. His
main argument is that there is as much important
variations among developing nations as one can
find in any other cathegory of countries. Prescrip-
tions of what ought to be done must therefore be
related to variations actually found in developing
countries and not just arrived at deductively from
a stereotype of what such a country is like. Apart



from considering national variations, it is also im-
portant to realize that prescriptions cannot be
based on simple extrapolations from Western ex-
periences in economic, social, and political devel-
opment. For any country we should be able to
provide a profile which will depict its needs, re-
sources, obstacles, and potentiality insofar as
these involve or relate to the role of adminis-
tration in development. Such a profile would then
serve as a guide to administrative reform strategy
and cast doubt on the general applicability of any
single strategy for increasing administrative ca-
pacity.®

2) Politics — Market

While Riggs and LaPalombara see the balance of
power between politics and bureaucracy as cru-
cial for development, this view emphasies the bal-
ance between politics and market as being impor-
tant in the development process. Here, the in-
stitutions of the state are considered to have too
much control over economic activity, and the role
of the state should therefore be tailored to a mini-
mum while external aid ought to pay more atten-
tion to market forces. Below, I will sort out the
kinds of advice coming from the World Bank and
from Goran Hydén who both, although from very
different perspectives, are in favour of such an
analysis.

As a rule, when the World Bank design struc-
tural adjustment programmes, they rely on three
major types of policies which the recipient coun-
try must adhere to:

— demand restraint;

— switching of resources to tradeables; and

- policies emphasizing improvement of the medi-
um and long term efficiency of the economy.’

Ostensibly, the policies above appear to have ev-
erything to do with raising the economic growth
and little to do with change in the political sys-
tem. However, when one takes a closer look at
the policies demanded, it becomes obvious that
what is required is political change. For example,
to “’dissolve or reduce powers of state marketing
boards”, ’reduce or reliminate agricultural sub-
sidies”, and even the innocuos “’budget policy”
imply, taken together, a severe limitation on the
reach of central government.

The short step from here to issues of adminis-
trative capacity building is recognized by the
World Bank itself who consider weak managerial
capacity in both the public and private sectors to

SIDA and the approaches ... 153

be at the very core of Africa’s development crisis.
Quoting the words of President Abdou Diouf of
Senegal, the World Bank is of the opinion that
what Africa requires is not just less government
but better government.® Recognizing the urgency
of this problem, the World Bank advice the fol-
lowing key measures:

- new and clearer mandates for the public
agencies with staff planning based strictly on
need;

- staff testing to help select the best qualified
candidates and the release of redundant staff with
compensation and assistance to enter the private
sector;

— better personnel management with compet-
itive entrance examinations and promotions
based on merit;

— selective improvements in the pay structure
to attract and retain highly qualified staff.

If these measures are to succeed, the interna-
tional environment must be supportive, and Afri-
can governments and donors must forge a genu-
ine partnership that builds on all these measures.’

The World Bank’s policy has its roots in liberal
approaches to economic development. A similar
view (although according to the analyst himself
“fetched straight out of a Marxist textbook™) is
the one put forward by Géran Hydén in his book
’No Shortcuts to Progress: African Development
Management in perspective”.'0

According to Hydén, African leaders govern
under conditions very different from other socie-
ties. Because they are placed between, on the one
hand, a multitude of small producers whose
structural dependence on other social classes for
productive and socially reproductive purposes is
virtually nil and, on the other hand, owners and
agencies of foreign resources, they really operate
in a social vacum. Hence, the dilemma facing
African leaders is that because the state is not
structurally tied to the society, they are not in a
position to exercise systemic power.

With the withdrawal of the colonial ”guardian”
class who had been able to draw support from
their metropolitan base in order to pursue their
historical mission and the natural inclination of
political leaders in post-independence Africa to
reverse things colonial, it is not surprising that the
social base of the modern state system has erod-
ed. The state has been left suspended in mid-air
without an indigenous, bourgeois class diverse
and strong enough to capture the state for its own
ends. Thus, the economy of affection and the en-
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suing clan politics — or attempts to cope with
these — have been the prime determinants of the
nature and the role of the state in post-colonial
Africa.

As a result, the principal feature of the contem-
porary African development scene is that the
mechanisms which enable a country to grow and
develop as a macro-entity are very weakly in-
stitutionalized. In this respect, Africa differs from
other Third World countries where a social class
is in command of society and inclined to press its
interest on others. To Hydén (and to Karl Marx)
this is an inevitable prerequisite to development.

From this line of reasoning follows that there is
an urgent need to strengthen those forces in so-
ciety which enable the development of a ruling
class who is free from the constraints imposed by
the present pre-capitalist formations. The only
force capable of addressing this issue in a rela-
tively short perspective is the market. The mar-
ket promotes the rise of a local bourgeoise, en-
courages greater effectiveness in the public sector
through the diversification of structural mecha-
nisms for development, and promotes behaviou-
ral changes throughout society.

The international community can best assist
the African countries by facilitating a diversifica-
tion of institutional structures involved in manag-
ing development. Foremost of these measures is a
greater attention to market forces. For instance,
special incentives may be needed for ethnic
groups or regions in order to compete more effec-
tively with those groups who for other reasons
start from a more adventeous position. In Hy-
dén’s view, it is important that such redistributive
measures are not only in the form of more schools
and health clinics or in the form of large industri-
al investments which are economically unfeasi-
ble. Instead, these measures must consist of se-
lect incentives and support for economically pro-
ductive initiatives using private or volontary
resources in an organized and concerted fash-

ion."

3) Central - Local Government

In the late 1970’s, increasing criticism of African
development performance and the shifts in devel-
opment thinking from growth to poverty eradica-
tion, from big to small projects, from urban to ru-
ral development, led to increasing attempts to de-
centralize what was generally perceived to be
highly centralized African administrative sys-
tems. Since then, the need to decentralize devel-

opment planning and management has become a
recurrent theme in the literature as well as in the
plans and policies of assistance agencies.

The assumptions behind this interest in decen-
tralization is that the great majority of African
people live in rural areas and nearly all of them
depend on farming for their livelihoods. Notwith-
standing considerable variation, African coun-
tries are urbanizing rapidly as the population
pressures in rural areas and the opportunities of
city life combine to draw people towards urban
areas. But job opportunities in the cities are
scarce and cannot meet the demand for employ-
ment because insufficient capital can be mobili-
zed for industry and modern manufacturing cre-
ates relatively few jobs. This means, simply, that
the great majority of people in Africa must contin-
ue to live and work on the land and that, for the
predictable future, rural areas must accomodate
and provide livelihoods for more, not fewer peo-
ple.

The task of rural development presents numer-
ous policy and institutional challenges. Strategies
of rural development must aim simultaneously at
augmenting economic productivity, increasing in-
come, and expanding public services. For such a
strategy to be feasible, the government must pro-
vide opportunities for participation by rural peo-
ple in decisions which govern their lives. In this
context, local government institutions which have
accountability to a local constituency, which re-
present local interests, and in which local people
enjoy opportunities to participate play the most
critical role.

A number of scholars have great trust in as-
sumptions like these. Dennis A Rondinelli is one
of them. Having observed four East African
countries’ experiments of decentralization, he
notes that the region has had rather poor results
in implementing their policies. Many of the prob-
lems and difficulties encountered by the various
governments have been quite similar. Rondinelli
reviews these problems, not only to reveal the
constraints under which programs must be car-
ried out, but to suggest conditions that must be
established to make decentralization efforts ef-
fective.

First, political commitment to decentralization
has been relatively shallow, despite strong ad-
vocacy of government reform by dominant politi-
cal leaders. A second obstacle has been the con-
tinuing resistance of central government beureau-
crats — in both the national ministries and local



administrative units — to decision-making from
below. Hence, decentralization policies are
weakened by the “centrist attitudes” of many
government officials that lead them to scorn par-
ticipation of rural people in development activ-
ities. Third, local administrative units also suffer
from serious shartages of trained manpower to
carry out the decentralized responsibilities.
Fourth, decentralization policies have been un-
dermined by the insistence of central authorities
on transferring planning and administrative func-
tions to lower levels without providing sufficient
financial resources or adequate legal powers to
collect and allocate revenues within local juris-
diction. Finally, all of these problems are aggra-
vated by the lack of physical infrastructure, trans-
port and communication facilities, and the poorly
articulated and unintegrated spatial system in
African nations.

To Rondinelli, the experience in East Africa
suggests that decentralization involves far more
than simply declaring a policy of bottom-up”
decision-making, reorganizing the administrative
structure and establishing local or district plan-
ning procedures. Rather, the ability of African
governments to implement decentralization pro-
grams depends on the existence of, or the ability
to create, a variety of political, administrative,
organizational and behavioural conditions, and
to provide sufficient resources at the local level to
carry out decentralized functions. For example,
favourable political and administrative conditions
include a strong political commitment, support
and acceptance from national leaders as well as
within the line agencies of the central bureau-
cracy. Organizational factors include concise and
definitive decentralization laws, regulations and
directives that clearly outline the relationships
among different levels of government and admin-
istration. Behavioural and psychological condi-
tions supporting decentralization include changes
in attitudes away from those that are centrist,
control-oriented and paternalistic, towards those
that support and facilitate decentralized planning
and administration.

Now, what can international organizations in-
volved in development assistance do to promote
decentralization in African countries? According
to Rondinelli, there is probably little that aid-
giving agencies can do to influence governments
that do not want to decentralize because, ulti-
mately, the structure of government within a
country is an internal political matter. Interna-
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tional agencies can only make known the poten-
tial benefits of decentralization for achieving
more equitable development. Nor should inter-
national agencies see — and sell — decentralization
as a panacea for all of the weaknesses in planning
and management in developing countries or as an
inevitable stimulant or rural development.

At the same time, there is a great deal that aid
agencies can do to assist those governments that
are pursuing a policy of decentralization. These
include: helping to strengthen ‘national political
commitment and central government administra-
tive support for decentralization; providing tech-
nical and financial assistance in the design and or-
ganization of effective decentralization programs
and procedures; assisting in building managerial
and financial capacity within local units, and; pro-
viding technical and financial aid in creating the
physical, spatial and organizational infrastructure
needed for "bottom-up” development planning.
Finally, much remains to be learned about the
role of decentralization in stimulating develop-
ment. International organizations must monitor
the progress of nations adopting decentralized
planning and administrative procedures as well as
evaluating their effectiveness in expanding the
participation of the poorest groups in the devel-
opment process. !

The Socio-Cultural Approach

A third and less common way of thinking about
administrative transfer appeared in the late
1970’s. Here, the emphasis is on the understand-
ing and appreciation of the socio-cultural condi-
tions and traditions which make up the context of
public administrative practices and ideas.

The basic assumption behind this view is that
management is not principally a matter of skill
and techniques, a sort of high level craft tradition
that can be taught in any socio-cultural context
and hence subject to export. In defining manage-
ment it is therefore important to make a dis-
tinction between techniques and administrative
culture (viewed as a supportive socio-cultural sys-
tem which is the outcome of a long process of in-
formal work socialization and the interaction of
complex administrative structures). Techniques
are readily packed and, hence, subject to transfer
by training. However, all administrative tech-
niques operate in specific cultural settings with
which they are in continuos interaction. In this
sense, administrative action and behaviour are
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usually determined not by the techniques, but
rather by their manner of employment within the
the larger context of administrative culture. From
this follows that the surrounding administrative
culture is just as vital to successful management as
are the specific management techniques, if not
more vital.

The most recognized contribution here is prob-
ably Jon Moris’ analysis of the transferability of
Western management traditions to East Africa.
In comparing Western administrative assump-
tions with those prevalent in Africa, Moris no-
tices that there is an emerging concensus among
Western observers about the diagnostic features
of African administration which appear problem-
atic from the standpoint of managerial efficiency.
However, some of the distinctive features which
to outsiders epitomize bureaucratic inefficiency,
may appear as perfectly adequate in their local
context. For example, African social systems tend
to give greater primacy to human relationships —
their expression, quality, importance and perma-
nence — so that to individuals reared in such sys-
tems the arbitrary, organization-serving intent of
Western predispositions seems extreme. It takes
only a brief acquaintance with Western manage-
ment to realize that operation in accordance with
a greater primacy to human relationship will en-
tail substantial private costs, and a willingness to
continously adjust personal preferences and rela-
tionships to fit the system. Even within the indus-
trial nations, the administrative system could
hardly function if very many people refused to ac-
cept the mony value of time, did not observe ar-
bitrary schedules, or diverted tied resources to
meet urgent but unplanned needs; all behaviours
which in an African context might be desireable
and rewarding. )

Moris’ argument is that many of the weak-
nesses, as observed by Western analysts, preva-
lent in African bureaucracies tell as much about
the expectations of the analyst as they do about
the situation portrayed. The “weaknesses” are
weaknesses only from the standpoint of the pecu-
liar assumptions which underline administrative
effectiveness within the Western management
tradition. Viewed as functional prerequisites in a
social system, these same weaknesses might be-
come organizational strengths which help to ex-
plain the extraordinarily persistence of African
bureaucratic forms under adverse conditions.

The prospects for achieving an effective trans-
fer of Western managerial practice into such a dif-

ferent administrative system appear slim. For, ac-
cording to Moris, the majority of African admin-
istrative weaknesses” are of systemic origin.
The administrative system itself is capable of ren-
dering almost any input (whether trained staff,
new equipment, sensible policies, or fresh tech-
niques) ineffective. More specifically, deeply
rooted attitudes towards authority and assump-
tions about communication tend to negate the in-
tended impact of many Western managerial in-
novations. This suggest that at a minimum, future
attempts to promote the transfer of Western man-
agerial practice into African contexts should start
from an inside understanding of how these sys-
tems actually work."

Based upon an investigation on managerial
thinking in Malawi, Merrick Jones is reasoning
along similar lines. His argument is that strate-
gies and methods used to educate and train Afri-
can managers have generally been based on
Western theories and practices with little, if any,
consideration of the environments in which Afri-
can organizations function. The adoption of these
formal Western theories and practices tend to
cause tensions and conflicts for African manag-
ers. Hence, the use of transferred administrative
knowledge depends to a large extent on the ac-
ceptance of the "world view” and values which
are its socio-cultural foundation.

Jones provides several examples of the tensions
and problems which can occur when Western
management ideas and practices are transplanted
into a non-Western environment. There is, for in-
stance, the apparent contradiction that most
African countries are newly independent nations
in the process of rapid change. Yet, the orga-
nizations which are to be instrumental in bringing
about and managing change are generally bu-
reaucratic, rigid and rule-bound. On the level of
managerial motivation there is another apparent
contradiction; African managers reflect in many
aspects of their thinking African traditional, com-
munalistic values, yet they stress the importance
of their needs for autonomy and self-actualization
at work.

What appears to a Western observer of African
organizations to be irrational on closer exam-
ination can be seen to reflect a set of values which
are different from, but no less valid than, those of
the West. For this reason, Jones finds that it
would be unrealistic and inappropriate to ad-
vance prescriptive proposals for changing the ex-
isting realities of African organizational life. In-



stead, it is important to recognize that the use of
Western administrative techniques cannot be as-
sumed to gurantee any anticipated outcome.
African managers will need to reflect on experi-
ences, since independence, and to identify the
particular factors which have influenced success
or failure. There is also a need to acknowledge
the collectivist values which inhere in contempo-
rary African society and to consider which West-
ern management practices and techniques might
tend to contradict them. Similar considerations
apply to teaching African managers about the
benefits claimed, in the Western context, for del-
egation of authority, sharing of information and a
generally more participative management style.
Such practices can be seen to contradict many
African social values, and have little change at
present of successful adoption.

Finally, just as Western management ideas
must be critically examined in the light of the
African socio-cultural realities, Western notions
concerning the education and training of manag-
ers have to be understood in terms of the assump-
tions they make about people and the values
which influence them."

SIDA’s Public Sector Aid: Guidelines and Theo-
retical Framework

The focus of this essay is the development of
thinking that has occured in connection with the
transfer of Western public administration to de-
veloping countries. As stated initially, my con-
cern in this endeavour is to bring forth and ex-
plore the theoretical assumptions about the role
of public administration in development under-
lying SIDA’s public sector aid. This is what I in-
tend to do in this section. In the following chap-
ter, I will discuss these assumptions in relation to
the international literature on the subject, which
I have just reviewed.

SIDA'’s public sector support is concentrated
on a number of African countries with which
Sweden has a long and well-established devel-
opment co-operation. Presently, Zimbabwe, Le-
sotho, Tanzania, Mocambique, and to a lesser ex-
tent, Botswana, Kenya, Cape Verde, Guiné-Bis-
sau, Angola, and Sao Tomé/Principe, are
receiving this type of assistance.

Over the past few years, SIDA has expanded
its support to the public sector greatly. From an
early stage, technical assistance to the public ad-
ministration constituted part of Swedish devel-
opment assistance, but during the second half of
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the 1970’s a more systematic assistance to the
public sector was developed. The expansion
which has taken place since then has meant mov-
ing away from technical assistance which main
purpose was to meet the more immediate need
for qualified staff, to a more multi-facetted in-
stitutional co-operation aiming to minimize ad-
ministrative problems and shortcomings.

Before, SIDA took the attitude that *’the coun-
try must decide for itself””, but at the same time it
was clear that SIDA is a government body with its
own guiding principles, i.e. the five Swedish
goals for development co-operation. This made
SIDA realize that it had a weak basis on which to
identify projects, choose among proposals for
support, select priority areas for engagement, or
dialogue with co-operation partners on possible
administration development strategies. The ex-
pansion of public sector support has also made
SIDA more concerned to understand directly the
alternative consequences of supporting, or not
supporting, one kind of programme against an-
other, and to put its own position on the agenda.
Since 1987, work is therefore under way to devel-
op further the theoretical foundations for assist-
ance in this field."

In the following, I will use two sources. The
document “Guidelines for Assistance to the De-
velopment of Public Administration” constitutes
SIDA’s official guidelines for support in this
field.'s It fulfills mainly a practical, operational
function and, naturally, does not contain any the-
oretical analysis. My second source has a more
theoretical character and constitutes the latest
stage in SIDA’s attempts to develop its theoret-
ical foundations for public sector aid."” It should
be noted, though, that this second source is still
in draft and that SIDA, at this stage, consider it-
self to be guided and not bound by the principles
and policy statements set forth in that document.

In general, SIDA regards aid as a way of in-
creasing the capacity and efficiency of public ad-
ministration in developing countries as not only
well motivated, but indeed crucial. SIDA’s assist-
ance in this context aims at enabling governments
to reform, improve, and perfect the existing sys-
tems, instruments and structures of government,
execute policies and programmes more effective-
ly.
SIDA'’s public sector assistance is concentrated
on certain selected countries in Africa with which
Sweden has well-established development co-op-
eration programmes. The assistance is concen-
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trated to certain fields of knowledge, the main
fields being financial management, statistics, and
public service training. Apart from these fields,
SIDA is also engaged in debt management, ad-
ministration of taxation and population registra-
tion, as well as decentralization and development
of local government structures. These fields have
been chosen partly on account of their strategic
importance and partly because there are Swedish
institutions suited for and interested in co-oper-
ation with developing countries in these fields.
Assistance to public administration is charac-
terized by a large proportion of transfer of knowl-
edge and development of competence, and for
practical reasons it is therefore natural that Swed-
ish experience and knowledge is used. SIDA rec-
ognizes that Swedish administrative solutions or
models may not be transplanted directly to the

administrative environments which are the results -

of radically different conditions and different his-
torical backgrounds. However, it is still believed
that Swedish models may be adapted to local con-
ditions in certain fields and that Swedish experi-
ence can be used.'®

Although the terms and conditions of Swedish

aid have always been comparatively liberal seen
in relation to the aid programmes of most other
donors, SIDA’s public sector aid must still be said
to be conditional. In order to gain support, the
recipient countries must formulate their policies
and programmes in accordance with the basic
principles for development aid, decided upon by
SIDA and the Swedish parliament. Hence, sup-
port is offered in contexts where it: 1) contributes
to economic growth; 2) develops economic and
social equality; 3) furthers the democratization of
society; 4) strengthens political and economic in-
dependence; and, 5) assists in environmental pro-
tection.'®

In connection to these general objectives for

Swedish development co-operation, some more
specific guidelines for public sector support have
also been derived. Such support should be con-
centrated towards public administration develop-
ment activities which aim at:

— democratizing the structures and procedures
of government;

— increases the accessibility and accountability
of the public sector to the people;

- ensuring that government services reach out
more broadly, more equitably, and more
openly, to increase the well-being and partic-
ipation of the people;

- improving the efficiency and effectiveness of
government programmes and activities.?

In its quality of interaction” point between citi-
zens and the state, local government has been giv-
en a priority status by SIDA for public sector sup-
port. SIDA thus considers that decentralization of
government can be an important step towards the
achievement of the aims and guidelines for Swed-
ish public sector assistance. In principle, there-
fore, support is provided to programmes which
enhance citizen participation in the making and
implementation of development and/or improve-
ment of representative, democratic, and account-
able local government.?!

SIDA recognizes that not all institutions within
a country’s public sector may contribute to fulfill-
ing the policy objectives for Swedish develop-
ment assistance, even though the policies of the
country in general do so. On the other hand,
some institutions may in fact contribute to the ful-
fillment of Swedish aid policies, even though the
general development policies of the country do
not do so. By strengthening some authorities or
institutions, Swedish aid contributes to changing
resource relations between authorities and insti-
tutions and, in the long run, also power relations.
To SIDA it is therefore important to make clear,
ahead of time, which institutions will be strength-
ened and how the work of those institutions is re-
lated to the objectives of Swedish development
assistance.?

To a large extent, SIDA organizes its public
sector support as institutional co-operation be-
tween a Swedish institution and a corresponding
institution in the recipient country. Here, it is im-
portant that the two institutions have a similar ar-
ea of responsibility, comparable corporate skills,
and thus a compatible working knowledge. SIDA
assigns to the co-operating institutions broad con-
tractual and implementative responsibility. Co-
operating Swedish institutions then act as cata-
lysers and supporters of change, in the context of
a process controlled by the counterpart institu-
tion in the country concerned. Within this con-
text, it is important that the Swedish contracted
administrators ensure that they learn from their
counterparts, evaluate existing achievements,
and, most important, make their knowledge and
experience applicable in the given local context.?

According to SIDA, the emphasis within pub-
lic sector assistance is above all that of contextual-
ization; each country presents a specific, real, so-



cio-cultural, political-economic conjuncture in
time, and support to the public sector must be sen-
sitive to that reality.

An important aspect of this principle of contex-
tualization is the fact that cultural conflicts easily
arise in the context of administrative modern-
ization, as this impacts directly on peoples’ politi-
cal life, relations and values. For example, gov-
ernment leaders in developing countries may pro-
pose modernizing administrative reforms which
are based in the primacy of a set of values such as
punctuality, individual initiative, prior loyalty to
the employing organization, promotion by merit,
efficiency, and individual responsibility. These
values then conflict with other widely held values
in the society, such as prior loyalty to the family,
collective execution, centralization of decision
making authority in the eldest, and so on. SIDA
thus recognizes that cultural conflicts often lie be-
hind apparently “ineffective’ management, i.e.,
the management being done promotes other ends
than the alleged ones. Such conflicts can be ag-
gravated by the external involvement through
aids programmes. On the one hand, the co-oper-
ating partners may not observe the conflicts or
understanding the issues involved. They may, un-
wittingly or deliberately, take sides. On the other
hand, the co-operators bring their own values,
priorities, and issues into the arena. Hence,
SIDA recognizes that foreign value systems will
thus inevitably mark programmes of external sup-
port, but it is still believed that such ethnocentric
perspectives usually fade away with increasing ex-
perience.?

4. SIDA and the Approaches to Development Ad-
ministration

Something of Everything?

Public organizations and management in the
Third World have since long gained recognition
by scholars of public administration, so much that
a specialized branch of the administrative sci-
ences — Development Administration - has
emerged and a large amount of literature has
been published. In this essay I have examined
this literature. More specifically, I have sorted
out the kinds of advice that have been forth-
" coming in the literature about desirable direc-
tions of change and how these changes might be
realized through external assistance. I have also
attempted to bring forth and explore the theoret-
ical assumptions underlying SIDA’s public sector
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aid in order to be able to relate SIDA’s preferred
approach to the international thinking on the sub-
ject. The results from this endeavour is summa-
rized in the chart on the following page.

As can be seen from this chart, SIDA has been
included in two of the three identified approach-
es. What strikes one, though, when first trying to
get an apprehension of how SIDA is reasoning in
this context is that its theoretical assumptions
seem to fit more or less into all the three ap-
proaches. ”

Firstly, SIDA regards public sector aid to Afri-
can countries as being not only well motivated,
but indeed crucial. SIDA has also pre-selected
certain fields of knowledge (financial manage-
ment, statistics, public service training, debt
management, administration of taxes, etc), which
it finds to be of strategic importance in adminis-
trative development. There is also a strong belief
that Swedish administrative models and solutions
may be subject to transfer, perhaps not in toto,
but selectively and with some adaptation. These
assumptions would suggest that SIDA could be
considered to be going about the task of provid-
ing public sector assistance along the lines of the
Standard Technical Assistance Approach, al-
though the views of this approach are not all that
well pronounced.

Secondly, although the terms and conditions of
Swedish aid have always been comparatively lib-
eral seen in relation to the aid programmes of
other donors, SIDA’s public sector aid can still be
said to be conditional and, hence, tending to-
wards the Structural Alteration Approach. The
potential receivers of public sector aid must for-
mulate their policies and programmes in accord-
ance with the five Swedish goals for development
co-operation. More important, SIDA seems to be
well aware that its support may contribute to
changing power relations between public institu-
tions in the recipient country. In order for such a
change to comply with the five development co-
operation goals, SIDA finds it very important to
make clear, ahead of time, what institutions will
in fact be strengthened and what institutions will
not.

Thirdly, T have also found reasons to believe
that SIDA attempts at providing its public sector
aid in line with the assumptions of the Socio-
Cultural Approach. My argument here is the
great emphasis SIDA puts on something called
"the principle of contextualization”. SIDA thus
realizes that each country presents a specific so-
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Standard Technical
Assistance Approach

Structural Alteration Approach

Socio-Cultural Approach

Westerm administrative principles
are ipso facto efficient and desir-
able. Hence, they can and should
be transferred to the Third World
without taking into consideration
the prevailing political and eco-
nomic structures of the recipient

country.
(Braibanti, Esman, “the theory of
development administration”;

roughly 1950-1970)

Public sector aid must take into
consideration and have influence
on the political-economic structur-
es of the recipient country.

1) The power position of the bu-
reaucracy vis-a-vis other state in-
stitutions is abnormal and it is the
absence of balance that causes the
inefficiency. External assistance
should therefore aim at curtailing
bureaucratic expansion and simul-
taneously to build up political in-
stitutions. (Riggs, LaPalombara;
early 1970’s).

2) The institutions of the state
control too much economic activity
which result in inefficiency. The
role of the state should therefore
be tailored to a minimum while ex-
ternal aid should give greater atten-
tion to market forces. (World
Bank, Hydén; mid - late 1980’s).

3) The great majority of African
people live in rural areas and must
continue to do so for the predict-
able future. External aid should
therefore support the develop-
ment/strengthening of local gov-
ernment institutions in which rural
people can participate in decisions
which govern their lives. (Rondi-
nelli; early 1980’s).

SIDA:

The desired administrative change
must comply with the five Swedish
development co-operation goals. It
is thercfore important to make
clear, ahead of time, what institu-
tions should in fact be strengthened
and what should not, since the
public sector support may be con-
tribute to changing power relations

between public institutions in the

recipient country. In this context,
the support of local government is
given a priority status.

Public administration is not prin-
cipally a matter of skill and tech-
niques. All administrative tech-
niques also operate in specific
cultural settings with which they
interact. Techniques which are
efficient in the West do not nec-
essarily turn out to be efficient in
Africa, and inefficient adminis-
trative practices in Africa (as ob-
served by outsiders) may be per-
fectly adequate in their local con-
text. If the transfer of public
administration do not take socio-
cultural factors into considera-
tion, the prospects for effective
transfer are slim. (Moris, Jones;
mid 1970’s — late 1980’s).

SIDA:

Each country presents a specific
socio-cultural and political-eco-
nomic conjuncture in time, and
public sector aid must be sensi-
tive to that reality. Based upon
the principle of contextualiza-
tion, the Swedish contracted in-
stitut on should act as catalyser
and supporter of change in ad ad-
ministrative process controlled
by the counterpart in the recip-
ient country.



cio-cultural and political-economic conjuncture
in time, and that, therefore, the public sector aid
must be sensitive to that reality.

Now, even though at first sight it might look as
if SIDA’s preferred strategy for public sector sup-
port fits more or less into all approaches, it is also
quite apparent that there are two things which SI-
DA undoubtedly stresses more than others, i.e.
local government reform and the principle of
contextualization”. Hence; I believe SIDA pro-
vides its public sector aid according to both the
Structural Alteration Approach and the Socio-
Cultural Approach, even though the first of these
latter approaches might be a bit more pro-
nounced in the documents I have consulted.

How then does SIDA envisage that local gov-
ernment reform is supported, and how is the prin-
ciple of contextualization to be realized?

In order to assist in the development of policies
and in the implementation of local government
reform, SIDA supports a process of policy dia-
logue and pilot activities. Preference is given to
programmes which begin with an analysis of local
needs and capacities, and which transfer in stages
concrete government powers, functions, respon-
sibilities, and resources to locally accountable
public bodies. In this regard, SIDA could de-
mand that a general decentralization reform be
preceded by a series of representative pilot pro-
grammes. Support to local government reform
could also take the form of helping to remove ob-
stacles, inter alia through providing basic equip-
ment, and/or assisting in the training of local poli-
ticians and officials. SIDA envisages that this
kind of technical assistance should take institu-
tional co-operation forms and concentrate on the
development of general governing and adminis-
trative capacity, notably as regards financial ad-
ministration and physical planning.?

Despite the fact that the principle of contex-
tualization is given a high priority, it is not clearly
stated in any of the two documents I have con-
sulted exactly how it should be realized. As I in-
terpret these documents, it is through the work
methods normally employed by SIDA - institu-
tional co-operation — that this the principle of
contextualization is to be realized. Within the in-
stitutional co-operation, the consultant Swedish
institution is to act as catalyser and supporter of
change while the counterpart in the recipient
country is to be in control of what change is ac-
tually taking place. Here, it seems to be up to the
two counterparts to make sure that the Swedish
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models, practices and ideas are made applicable
in the given local context. For the contracted
Swedish administrator to do that, SIDA invests in
language training and other training programmes
about the issues and values involved in assisting a
particular partner country. Furthermore, SIDA
operates its public sector assistance on rather
long-term basis and one of the reasons for this is
that, with the passage of time, the Swedish ad-
ministrators is expected to get a -better under-
standing of the local socio-cultural setting.?

Finally

Having reviewed the literature on development
administration, including SIDA’s work on the
subject, it seems to me that (with a few excep-
tions) all contributions appear to share a naive
faith in the rationality of transferring the orga-
nizational and the behavioural practices of the
Western world to developing countries.

In the earlier mode of thinking, this faith is
rather evident. It is assumed that whatever meth-
ods the industrialized nations use, these can be
taught and transferred. What is more, it seems to
be assumed that demonstrating how to set up and
manage public institutions would automatically
carry with it the will to make such new systems
work in a practical way. In the various contribu-
tions of the Structural Alteration Approach, this
faith is more vauge. It might be that consider-
ation is given to the prevailing political-economic
configuration of the recipient country, but the
final aim of this approach is nevertheless to alter
these prevailing structures to better match the po-
litical-economic systems of the instrualized na-
tions in the West. On this point, SIDA is a bit in-
distinct. On the one hand, the principle of con-
textualization is given high priority. On the other
hand, the recipent countries must formulate their
policies and programmes in accordance with the
goals and principles decided upon by SIDA and
the Swedish parliament, and these goals and prin-
ciples have their roots in Swedish models and so-
lutions.

However, what I am arguing against is not the
use of Swedish models and solutions in SIDA’s
public sector assistance. Such use is probably
very natural, for what else than Swedish adminis-
trative models and solutions could Sweden offer?
The point I want to make is that eventhough one
could accept the view that external influences
could help to shape the role played by the bu-
reaucracies in developing countries, it is too eas-
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ily assumed that external influences can shape the
organization and behaviour of these bureaucra-
cies. It seems to me that remarkably little atten-
tion has been given to considerations of cultural
values that may place limits on exogenous at-
tempts to improve the performance of the public
sector in developing countries.

Let me give an example. In most Western
countries we find a bureaucracy based on the
principles of formalism, officialdom and neutral-
ity (impersonal relationships, cult of the written
word, etc), efficiency and performance. In devel-
oping countries, we find local people who are
used to the warmth of human relationships and
informal, live, oral, ’person-to-person” commu-
nication and who attach the greatest importance
to social and cultural aspects of life that transcend
quantitative or monetary expression. At the same
time, one is struck by the rapid growth in these
societies of what appear to be formal organiza-
tions set up on the Western model; political par-
ties, legislatures, governmental agencies, private
and public corporations, trade unions, and pro-
fessional associations. In fact, one could even ar-
gue that the formal set-up of the Western model
is even more prominent in developing countries.
Yet, closer scrutinity often reveals the ineffectual
character of these bodies. Although they might
look like Western public organizations, they do
not behave as we expect such organizations to be-
have. Many formally administrative structures in
developing countries may in fact turn out to be
mere facades, while the effective administrative
work remains a latent function of older, more dif-
fused institutions.

By this example, I do not wish to say that our
administrative principles are universally irrele-
vant to governments in the Third World. Quite
the contrary, I believe they might be quite rele-
vant to some of these polities. But I do think that
there are some cultural characteristics of the po-
litical systems in these countries which seriously
restrict the relevance of using Western adminis-
trative practices and ideas. For, as Jon Moris has
pointed out, the socio-cultural environment of
the administrative system is capable of rendering
almost any input ineffective.”” Deeply rooted cul-
tural values about politics and administration
tend to affect, if not negate, the intended impact
of many Western managerial principles. And un-
less public sector aid is designed to take account
of the prevailing political-administrative cultural
environment within which the bureaucracy func-

tions, it is likely to fall far short of its potential ef-
fectiveness.

Through the principle of contextualization,
SIDA seems to be well aware of the importance
of culture; i. e. training programmes about the is-
sues and values involved in assisting a particular
country, the method of institutional co-oper-
ation, as well as the long-term basis of public sec-
tor assistance. SIDA is also prepared to increase
its knowledge about culture through the financing
of research on organizational culture and man-
agement constraints in developing countries.?
However, what I would also suggest is that in the
effort to assist these countries, SIDA should also
critically examine the cultural values underlying
the Swedish administrative models and ideas that
constitute the objects of transfer. By adopting the
attitude of a cultural stranger, perhaps we would
see our own public administrative organizations
and behaviour in a refreshingly new perspective?

Noter

' Gant (1979), p7.

2 In this effort I acknowledge my reliance on Ferrel
Heady’s review essay of some works concerned with
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