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ABSTRACT 

The e f f e c t i v eness of agr icu l tura l extension bureaucracy can only be 
meaningfully understood in the context o f the object ives o f ag r i cu l tura l 
development which i s an in t eg ra l part of the o v e ra l l developmental process. 
The paper there fore discusses the evolut ion o f two concepts, agr i cu l tura l and 
p o l i t i c a l development to put into proper perspect ive the ro le o f extension 
bureaucracy in agr i cu l tura l development in pa r t i cu la r rod development genera l ly 
with emphasis .on rural development. 

The thrust o f the paper .is t o s p e l l out the usage o f bureaucracy and 
agr icu l tura l development, the two key concepts in this inquiry. I t locates 
agr icu l tura l extension as a subsystem of the ove ra l l governmental or publ ic 
bureaucracy having a large ro l e to play in the developmental process. Factors 
both in terna l and axternal i . e . task environment, inf luencing the e f f e c t i v e n e s s 
of ag r i cu l tura l extension bureaucracy § fg i d e n t i f i e d by juxtaposing i t to "he 
c l a s s i ca l bureaucratic and other models which have been used to explain the 
funct ioning of bureaucracies basing the inquiry on organisation theory and 
development administration l i t e r a t u r e . 
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INTRODUCTION 

The wide extent o f government involvement in developmental a c t i v i t i e s 

in the newly independent states o f A f r i c a in par t i cu la r i s no longer a matter 

f o r debate . 1 This i s c l ea r l y borne out by the f ac t that in v i r t u a l l y a l l areas 

o f s o c i a l economic and p o l i t i c a l action a burden of proof - to f u l f i l expecta-

t i ons , i f not commitments - has come to res t upon government. Government agencies 

are on many f ronts d i r e c t l y engaged in attempts to t rans late po l i c y in to action 

even though the e f f e c t o f such action may o f ten prove problematic or g ive b i r th 

to some unintended consequences. Arguing on s im i la r l ines La Palombara goes a 

step fur ther po int ing out that in many places government i s the only s i g n i f i c a n t 
2 

s o c i a l s ec to r w i l l i n g t o assume r espons ib i l i t y f o r transformation. The net e f f e c t 

has been a great expansion o f government agencies as w e l l as emergence o f new ones 

and a p r o l i f e r a t i o n o f functions r esu l t ing in r e l a t i v e l y greater strength of 
a 

government v is / v i s other sec tors . The Kenyan case, c l ea r l y spe l l ed out by the 

Ndegwa Commission, sums up the issue very w e l l . 

There i s one overwhelmingly dominant party which experience has 

shown, does not i t s e l f formulate new p o l i c i e s ; other organisations 

which could contribute t o po l i cy formulation are r e l a t i v e l y few 

and weak; and the dependence o f the economy on government a c t i v i t y 

f o r ensuring rapid growth i s even more marked than in indus t r i a l i s ed 

s o c i e t i e s . We there fo re consider i t t o be not only inev i t ab l e but 

essent ia l that the c i v i l se rv i ce should be ca l l ed upon to assume 

even greater r e spons ib i l i t y f o r managing the economy and f o r 3 i d e n t i f y i n g and so l v ing nat iona l problems. 

The areas of government involvement f o r example range as widely as from 

agr i cu l tura l extension on the one hand to educational innovation on the other or 

from community development t o i n s t i t u t i o n a l i s a t i o n o f basic l o ca l structures and 

administrat ive process. This ra ises the question o f what form the involvement 

should take in the various numerous a c t i v i t i e s . More s p e c i f i c a l l y how government 

should organise i t s e l f f o r these purposes. Given the asp i rat ions , what pattern 

of administration seems most e f f i c a c i o u s l y r e l a t ed to goal achievement. To what 

degree are the at t r ibutes of the c l a s s i c a l bureaucratic model accommodated in such 

a pat tern. What are the re la t ionships with the various groups supposed to be 

served? What i s the resu l t ing l e v e l o f e f f e c t i v eness or a l t e rna t i v e l y are there 

manifestations of i n e f f i c i e n c y and/or other d i l ap ida t ing fac tors that lead to in -

e f f e c t i v eness? 

1. Paul J.C.N, and Dias, C.J. "Law and Resource D is t r ibut i on " , Background 
paper f o r Law and Rural Development Seminar at Kisumu 1977, pp 2-3. 
2. La Palombara , J. ed, Bureaucracy and P o l i t i c a l Development, Princeton U.P. 
1963, p.5. 
3. Kenya, Republic o f . Report o f the Commission of Inquiry (Pub l i c Service am 
Remuneration Commission), 1970-71 Chairman D.N.Ndegwa, Na i rob i , Govt. P r i n t e r , p .2. 
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I t i s the aim of the whole inquiry to try and answer the forego ing 

questions by examining the ro l e o f publ ic bureaucracy in agr icu l tura l develop-

ment focusing on ag r i cu l tura l extension. I t i s necessary, however, be fo re 

embarking on extension analysis to c l a r i f y our usage o f the two key concepts 

bureaucracy and development in view of t h e i r wide usage in the s o c i a l science 

l i t e r a tu r e that has resul ted in the i r having, e spec ia l l y the l a t t e r , both 

pos i t i v e and negat ive connotations. 

THE CONCEPT OF BUREAUCRACY: ITS ORIGINS MP RELEVANCE 

Right from the ear ly periods when the term buraucracy was gaining 

currency there has been a notable lack of consensus among the various users 

o f the concept. In ear ly usage while some used i t t o reefer to a form o f govern-

ment where power i s in the hands of o f f i c i a l s others used i t as a c o l l e c t i v e 
4 

designation of those o f f i c i a l s . This i n i t i a l s ta te o f a f f a i r s has been worsened 

by the f a c t that various wr i t e rs t o the present have continued to hold divergent 

views on the subject . Marx conceiv ing of power as the product of a group's place 

in the economic order o f soc ie ty saw o f f i c i a l s simply as the agents of govern-

ments, the instruments of the dominant c lass . This pos i t i on did not see the 

bureaucracy as posing a problem of analysis s ince .it could not be conceived as a 5 separate element d i s t i n c t from the s tate or the economic order. 

An appropriate formulation recognis ing the power o f the permanent paid 

o f f i c i a l as an inev i t ab l e feature of modern government was advanced by Mosca, 

Michels and Max Weber. I t was in f a c t Weber who s tar ted a systematic concep-

tua l i sa t ion of the imoortance of the paid o f f i c i a l . Mosca's and Michel 's con-

ception of bureaucracy was simply that i t i s a body of sa la r i ed o f f i c i a l s . 

Michels a lso took up the theme of reasons f o r a bureaucracy's pos i t i on in the 

ru l ing class of a modern s ta t e . Thus the p o l i t i c a l l y dominant classes main-

tained the i r pos i t i on while the insecure middle classes sought secur i ty in 

s ta te employment. In the treatment of bureaucracy by both wr i ters i t was how-

ever only l oose ly l inked with the concepts o f power, administration and 

authori ty. These were an e ssen t i a l part o f the analysis which const i tuted a 
g 

point o f departure f o r Max Weber's analysis . 

Max Weber i s general ly recognised as a dominant in f luence on the develop-

ment and much of the thinking on the concept bureaucracy, controversies and d i s -

agreements over his formulation notwithstanding. He f o r instance, and much of the 

4. 

5. 

6. 

Albrow, M, Bureaucracy, P a l l Mall Press , London, 1970 pp 18-20 

I b i d p.31. 

I b id pp 36-7. 
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disagreement revo lves around t h i s , did not def ine the term. He instead took 

eare t o spe c i f y the features of what h^ considered the mcst ra t i ona l form o f 

bureaucracy which forms the core o f his ideas on the subject . Rational 

bureaucracy according to him has the f o l l ow ing now f ami l i a r f ea tures , p ro f ess iona l 

q u a l i f i c a t i o n , f u l l time commitment, s t r i c t separation of the ind i v idua l ' s resources 

from those of his j ob , sa la r i ed contractual employment, cent ra l i sa t i on of contro l 

and superv is ion, hierarchy of o f f i c e s , functions of the o f f i c e s c l e a r l y s p e c i f i e d , 

a career structure and personal freedom f o r s t a f f members observi.ng only the 

impersonal duties o f t h e i r o f f i c e s . 

Weber maintained that in s o c i e t i e s which have reached a cer ta in degree 

of economic and s o c i a l complexity and in which the d e s i r a b i l i t y o f con t ro l l ing 

the exerc ise o f power, through l e g a l norms has been accepted, r a t i ona l or l e g a l 

authority i s exerc ised through a bureaucracy. I t should be pointed out in th is 

connection that bureaucracy was ca l l ed ra t i ona l because i t was a form of l e g a l 

authority and not because l e g a l authority was necessar i ly associated with ra t i ona l 
7 . . . 

bureaucracy. He fur ther expressed the much debated view that bureaucrat isat ion 

by which he meant the growth of the features of ra t i ona l bureaucracy was an in-

ev i t ab l e process. 

I t i s there fore remarkable, in view of his preoccupation with pos i t i v e 

elements of the bureaucracy, that he paid a close at tent ion to the problem o f 

bureaucratic power which he saw as growing with increased bureaucrat isat ion. 

The sources of th i s power could be seen in the spec i a l knowledge which the 

o f f i c i a l possessed. F i r s t he had a s p e c i a l i s t ' s knowledge of d i sc ip l ines 

e s sen t i a l t o administration in the modern world e . g . economics or law. Secondly, 

in the course o f his duties he acquired a great deal o f concrete information 

much of i t a r t i f i c i a l l y r e s t r i c t e d by ideas o f c on f i d en t i a l i t y and secrecy. 

Since the development of Weber's i d ea l type bureaucracy one dominant 

view held pa r t i cu la r l y in western soc i e ty i s that i t i s the most e f f i c i e n t form 

of s o c i a l organisation in which a l l act ion i s r a t i ona l l y ordered to the achieve-

ment of s p e c i f i c aims and goals through means and action designed and j u s t i f i e d 

by the s o c i a l par t i c ipants . Be that as i t may there have been c r i t i c i sms and 

lengthy debates on Weber's ideas some o f which are o f great import f o r th i s 

discussion and should there fo re be taken 5.nto account. Thus we can be able t o 

determine the extent t o which the o r i g i n a l formulation i s appl icable t o the 

pa r t i cu la r s i tuat ion under study. 

7. I b i d p 63. 
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Parsons questions the in te rna l consistency of Weber's i d ea l type. 

He draws attent ion to the fac t that Weber's administrat ive s t a f f was def ined 

as having p ro f ess i ona l exper t ise as• w e l l as the r i gh t t o give orders. Such 

a t t r i bu t es , he argues, may w e l l g ive r i s e t o c o n f l i c t within bureaucracy since 

i t w i l l be impossible t o ensure that high pos i t i on in the hierarchy of authority 

w i l l be matched by equivalent p ro f ess iona l s k i l l . The problem f o r members of 

the organisation w i l l then ar ise o f whom t o obey, the person with the r i gh t t o 
g 

command or the man with greater exper t i se . In current terms that Weber did 

not see a poss ib le c o n f l i c t between the growth of formal rules and appl icat ion 

o f s c i e n t i f i c knowledge. Indeed modern emphasis on the necess i ty o f g i v ing 

experts a f r e e hand, or f l e x i b i l i t y in administrat ion, on job enlargement, on 
increasing d i s c r e t i on , runs counter t o Weber's predict ions o f ever - in creasing 9 
formalis at i on.v 

A major controvery aroused by Weber's bas i ca l l y p o s i t i v i s t stance which 

s t i l l goes on today stems from his lack of concern f o r the problem o f bureaucratic 

i n e f f i c i e n c y or "bureaupathology" t o use V ic tor Thompson's term. 

Merton argues in an essay questioning the idea of r a t i ona l bureaucracy 

that emphasis on prec is ion and r e l i a b i l i t y in administration may w e l l have s e l f 

de feat ing consequences. Rules designed as means t o ends may w e l l become ends 

in themselves. The graded career structure o f the bureaucracy may encourage 

him t o an excess of the v i r tues he i s supposed to embody: prudence, d i s c i p l i n e , 

method. Governed by s im i la r work conditions o f f i c i a l s develop a group s o l i d a r i t y 

which may resu l t in opposit ion t o necessary change. Where o f f i c i a l s are supposed 

t o serve the publ ic the very norms of impersonality which govern t h e i r behavior 

may cause c o n f l i c t with ind iv idua l c i t i z ens . What Merton i s s t ress ing i s that , 

a structure which i s ra t i ona l in Weber's sense can eas i l y generate consequences 

which are unexpected and detrimental t o the attainment of an organisat ion 's 
10 ob j ec t i v es . In other words that bureaucracy may a lso mean i n e f f i c i e n c y . 

An analogous version of what in s o c i o l o g i c a l language, Merton terms 

dysfunct ional consequences of bureaucracy i s provided by the work of Ph i l i p 

Selznick. Concentrating upon the d i v i s i on o f functions within an organizat ion , 

he shows how sub-units set up goals o f t h e i r own which may c o n f l i c t with the 

purposes of the organisat ion as a whole. The remedy f o r t h i s , the s e t t i n g up of 

new departments t o counteract the tendencies o f the o ld , only exacebates the 

s i tuat ion by creat ing more subunit g o a l s . 1 1 

8. I b i d p 56 
9. Ib id 
10. Merton, R.K. "'Bureaucratic Structure and Pe r sona l i t y " , in Reader in Bureau-
cracy ed i t ed by R.K. Merton et a l . , The Free Press , Glencoe, 111. 1952 pp 361-71 
11. Se lzn ick,P . TVA and the Grass Roots, Hauper Torcibooks, NY, 1966. 
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The intent ion of Merton and Selznick is not to point out inconsis-

tencies in Weber's proposit ions on ra t i ona l bureaucracy but rather to show that 

the formal s p e c i f i c a t i o n of organisation structure which he out l ined is in -

s u f f i c i e n t as a descr ipt ion o f how bureaucrats w i l l in f a c t behave. The o f f i c i a l 

has charac te r i s t i cs as a soc i a l being beyond those which the administrat ive 

code s p e c i f i e s . Like other men he has i n t e r e s t s , pre judices and f ears . He 
12 

forms fr iendships and c l iques . 

The place o f rules the main instrument f o r in f luenc ing actions of 

bureaucrats in Weber's ra t i ona l bureaucracy has a lso been s p e c i f i c a l l y questioned 

I t i s argued that a l l rules have to be appl ied to par t i cu la r cases, and in deciding 

whether a case f a l l s under a rule an o f f i c i a l i s ca l l ed upon to make a judgement. 

In the exerc ise o f h is judgement the o f f i c i a l i s caught in a dilemma since ' t oo 

great a compliance with statutory rules i s popularly denounced as bureaucrat ic . 

Too great a re l iance on i n i t i a t i v e , in order to r e a l i s e the s p i r i t , i f not the 

l e t t e r , o f the law i s popularly denounced as an abuse o f power ' 

The demonstration that rules can only be incomplete guides to act ion 

not only implies that fac tors outside the rules must be taken in to account by 

the s o c i a l s c i e n t i s t in in te rpre t ing the action o f o f f i c i a l s . I t a lso h igh l i ghts 

the necess i ty o f choice with which every administrator i s faced. 

I t i s held against Weber in view of the f indings on rules that he 

appears t o permit his bureaucrat to elude a l l r e spons ib i l i t y of his act ions. 
13 

He acts e i t h e r out o f technica l necessi ty or in accord with ins t ruct ions . 

However whi le the crux of th is l a t t e r argument on the place o f rules i s s t r ess ing 

that the bureaucratic structure i s contained within a l a rge r soc i e ty and others 

f o r example Merton c i t ed above de l ineates unanticipated consequences of Weberian 

bureaucracy an important convergence point that one can eas i l y i d e n t i f y in the 

various arguments i s agreement in quest ioning the r a t i ona l i t y and/or e f f i c i e n c y 

in Weber's idea type. 

F ina l ly there i s a major strand of c r i t i c i sm o f d i rec t relevance to 
14 

non-western s o c i e t i e s advanced by authors such as Blau This group has 

approached Weber by asking what in a given s i tua t ion would const i tute ra t i ona l 

administrat ion. Blau in par t i cu la r concludes that in a changing environment, 

the s tab le attainment o f organisat ional ob j ec t i ves depends on perpetual change 

12. Ib id 
13. I b i d 
14. Blan, P . , The Dynamics of Bureaucracy, Univ. o f Chicago Press , Chicago, 
1955. 
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in the bureaucractic s tructure . Others carry the argument t o a higher plane 

po int ing out that there i s no warrant f o r saying that Weber's i d ea l type w i l l 
13 always p r e v a i l over other administrat ive systems. 3 

A s i g n i f i c a n t development out o f th is type of c r i t i c i sm has been the 

repeated e f f o r t t o move away from what i s , regarded as the monolithic nature o f 

Weber's i dea l tyoe towards empir ical research to f i nd out just which charac te r i s t i c s 

do dist inguish d i f f e r e n t administrat ive systems and which are held in common. 

This has in turn led to an important methodological s h i f t guided by the view 
1 6 

that charac ter i s t i cs o f Weber's idea l type may each be regarded as a v a r i ab l e . " " 

Thus a hierarchy of authority may ex i s t to varying extents in d i f f e r e n t 

organisat ions, and i t may or may not be accompanied by se l e c t i on procedures based 

on examinations. 

I t i s ev ident from the forego ing discussion that there are severa l 

meanings attached to the concept bureaucracy e . g . ru l ing group of o f f i c i a l s , 

instruments of the dominant c lass , method o f government by o f f i c i a l s , public 

administrat ion, administrat ive e f f i c i e n c y or i n e f f i c i e n c y , administrat ive system, 

the modern organisation e t c . We have a lso noted d i f f e r e n t methods of ident-

f y i n g the phenomenon which are bas i ca l l y e i the r through descr ipt ion or analys is . 

Such f l u i d i t y in meaning and methodology can be a t t r ibuted mainly t o the f a c t 

that change in organisation structure e spec ia l l y since Weber's time has meant 

the adaptation and extension of his terminology accompanied and at the same time 

f a c i l i t a t e d by refinement of methods o f analysis . 

However i t has f requent ly happened that Weber has been taken as a 

s t a r t i ng point and the pos i t ion reached that organisat ion and bureaucracy are 

regarded as synonymous. The rat iona le f o r th is pos i t i on i s deduced from Weber's 

view o f administration. For Weber administration meant the exerc ise of author i ty . 

There had to be some who only rece ived and never gave orders. Yet the mode of 

organising administrat ive s t a f f which he ca l l ed the i d e a l type of bureaucracy, 

invo lved no pr inc ipa ls which could not be appl ied in the structur ing o f the whole 

membership of an organisat ion. The requirements of p ro f ess i ona l q u a l i f i c a t i o n , 

f u l l t ime commitment, s t r i c t separation of the indiv iduals resources from those 

o f his j ob , contractual employment e t c can be attached to any organisation pos i t i on . 

I f these pr inc ip l es were appl ied general ly and at the same time the f a c t o f d i f f u s e 

15. Gouldner, A.W. Patterns o f Indust r ia l Bureaucracy. The Free Press , 
Glencoe, 111, 1954. Hyden, G. e t a l . , eds. Development Administration: The 
Kenyan Experience, Oxford UP, Na i rob i , 1970. 

16. Ha l l , R.H., "Concept, o f Bureaucracy-an Empirical Assessment" American 
J I o f Soc io logy , Vol. 69, 1963, pp 32-40. 
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dis t r ibut ion o f authority throughout an organisation was recognised i t would 
17 

not be inappropriate t o speak of the whole structure as a bureaucracy. 

This corresponds t o the broad view of bureaucracy t o be adopted in 

th i s analysis i . e . bureaucracy as synonymous with organisat ion. The addit ion o f 

the p r e f i x "pub l i c " be fore bureaucracy simply r e f e r s t o the f a c t that the 

pa r t i cu la r bureaucracy in question i s a governmental organisat ion rather than a 

pr i va te non governmental organisat ion. In b r i e f we are ta lk ing about a govern-

mental administrat ive agency which we term a bureaucracy due to d i f f u s e d is t r ibut ion 

of authority throughout the organisat ion. Furthermore th i s usage o f bureaucracy 

as synonymous with organisation permits us to r e f e r t o the whole government 

s t ructure , one government agency or Dart thereo f as publ ic bureaucracy just as 

organisation i s conventional ly used t o r e f e r t o a system or subsystem. 

In our analysis we sha l l l i k e many other students of organisation from 

the time o f Weber t o the present use the bureaucratic model as the basis f o r 

conceptual is ing the system of in te r re la t i onsh ips in organisations as w e l l as 

the re la t ionships with t h e i r environments. I t i s , however, commonly accepted 

and th is implied in the various r i v a l l i n g usages spe l l ed out above as w e l l that 
18 

there i s a dual i ty in Weber's i d e a l type o f bureaucracy. On the one hand i t 

contains empir ica l elements which were formulated in an induct ive way, by 

observing cer ta in charac te r i s t i cs o f concrete organisat ions. On the other hand, 

i t contained assumptions about the a t t r ibutes of such elements ( i . e . about t h e i r 

e f f i c i e n c y ) , assumptions which were der ived i n t u i t i v e l y from the a l l e ged i d e a l 19 
meaning of such structure : t h e i r r a t i o n a l i t y . In th i s analysis a s e l e c t i v e use 

w i l l be made of both these empir ica l and eva luat ive aspects o f the dual i ty in 

view of the questions being ra ised. We are.not only concerned with charac te r i s t i cs 

of the bureaucracy but a lso with i t ' s e f f e c t i v e n e s s . 

A point worth r e i t e r a t i n g which const i tutes a bas ic assumotion o f th is 

analysis i s that there i s no warrant in saying that Weber's i d e a l type w i l l 

always p r e v a i l over other administrat ive systems. As convincingly argued by 

Ostrom in th i s connection no s ing l e form of organisation can be presumed t o be 

"good" f o r a l l circumstances, in contrast t o Weber's presumption regarding the 

technica l super ior i ty o f bureaucracy over any other form o f organisat ion. 2^ "^us 

17. I b i d 
18. I b id 
19. Mouzelis, N.P. , Organisation and Bureaucracy: An Analysis o f Modern 
Theor ies , Routledge and Kegan Paul , London, 1967. 
20. Ostrom, V. , The I n t e l l e c t u a l Cr is i s in American Publ ic Administrat ion, 
Univ. o f Alabama Press , 1973. Diamant makes the more re levant statement that no 
s ing l e i n s t i t u t i o n a l or behavioral pattern can be sa id to character ise the process 
of p o l i t i c a l modernisation, nor i s there a s ing le way t o organise the administratic 
and t o s t a f f tne nub l i e bureaucracy o f a developing soc i e t y . "Bureaucracy in Develc 
mental movement Regimes" in Riggsfed. Front iers o f Development Administrat ion, Duke 
Universi ty Press , .1970. La Palonibara op c i t p20 makes the point with s p e c i f i c 
•reference t o the United States. 
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while r e j e c t i n g the determinis t ic aspect o f Weber's argument his bureaucratic 

model serves as a base f o r capturing l a t e r formulations and even e a r l i e r ones 

and blending these to help us conceptualise the funct ioning o f an administrat ive 

system appropriate to the s i tua t ion under study. In other words how bureaucrats 

in this pa r t i cu la r s i tuat ion behave. 

To analye bureaucratic behavior we look at two broad areas. F i r s t i s 

the ro l e o f bureaucratic rules and procedures in the interna l funct ioning of the 

organisat ion. I t i s held that the degree to which there are dysfunct ional 

consequences i s an empir ical question. The focus i s there fore t o be on i n v e s t i -

gat ing the response o f the bureaucrats t o the ru les . We should however bear 

in mind the f a c t noted above that rules are only incomplete guides t o act ion 

although they are 'of c ruc ia l importance within the organisat ion. In addit ion 

other fac tors apart from the rules such as informal grouping, degree o f p ro f e -

ssional ism, ex is tence and acceptance o f a cha rac t e r i s t i c ethos o r ideology e tc 

which may poss ib ly in f luence such behavior are o f major i n t e r e s t to us. 

A second area is the organisat ion 's environment which i s a lso a 

re levant consideration when ta lk ing about the rules taking into account the 

view that i t i s inherent in the nature of complex organisations that the 

bureaucrat w i l l decide issues on the basis o f rules and procedures that w i l l 
21 

o f ten seem i r r e l e van t to the c l i e n t . " Of greater importance and probably 

accentuating such behavior i s the par t i cu la r re la t ionships between bureaucrats 

and the i r c l i e n t e l e emerging from t h e i r in te rac t i on which are bound to a f f e c t 

most behavior not only o f the bureaucrats but o f the c l i e n t e l e as w e l l . 

I t i s a general ly accented point among students of organisations that 

the strengths and/or weaknesses of any pa r t i cu la r type o f organisat ional arrange-

ment i s s i g n i f i c a n t l y determined bv that s t ruc ture ' s re la t ionship to i t s environ-

22 . . 

ment. Selznick in the study already c i t ed hypothesised that the TVA's grassroots 

po l i cy must be understood as re la ted to the need of the organisat ion to come to 

terms with cer ta in l o c a l and national i n t e r e s t s . In actual pract ice th is proce-

dure resul ted in commitments with r e s t r i c tu re consequences f o r the po l i cy behavior 

o f the Author i ty i t s e l f . 

21. Scha f f e r , B.B. , "The Deadlock in Development Administration" in Colin 
Leys, ed. , P o l i t i c s and Change in Developing Countries, London, Cambridge UP 
1969, p22. 

22. ' Perrow,' C. Organisational Analysis : A Soc i o l og i ca l View, Salmont, Ca l . : 
Brooks/Cole 1970. 

23. Selznick op. c i t . 
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In the re la t ionship of bureaucrats v is a v is t h e i r c l i e n t e l e a poss ib le 

leverage that the former may have due to possession o f mater ia l resources, technical 

knowledge or simply information not ava i lab le to the res t o f the populace as 

pointed out by Weber i s of spec ia l concern. In other words do bureaucrats gain 

a d i s t i nc t group status or adopt a particular1 type of behavior due to t h e i r expertees, 

sa l a r i ed pos i t i on e t c or are they mere instruments of the ru l ing c lass . I t i s 

a lso poss ib le that among the bureaucrats themselves d i f f e r e n t i a l possession o f 

these resources may have widely d i f f e r i n g behavioral consequences in r e l a t i on 

to the environment and f o r indiv iduals or groupings based on these o r other 

d i f f e r ences in the bureaucracy. A l t e rna t i v e l y i t may very w e l l be that i t i s the 

arrangements in the environment be they economic, p o l i t i c a l or soc i a l that con-

s t i t u t e the major f a c t o r condit ioning the funct ioning of the bureaucracy. 

In sum i t i s being argued that there are a number o f fac tors both 

in te rna l and externa l to the bureaucracy which in f luence i t s behavior. Further-

more the in te r re la t i onsh ips among these fac tors cannot be ruled out. The concept 
24 

of p o l i t i c a l f i e l d def ined as the r o t a l i t y o f r e la t ions among actors or iented 
25 

towards the same pr i zes and/or ideo logy by and large sums up our concerns. 

ON DEVELOPMENT: Public. Bureaucracy and. Agr iculture in Perspect i ve . 

The s zwnewhat s p e c i f i c concern- o f th i s discussion preclude a de ta i l ed 

consideration o f the board concept o f development which has been much more widely 

debated in d i f f e r e n t s o c i a l science d i sc ip l ines y i e l d i n g many more formulations 

than the concept o f bureaucracy. For some i t suggests economic growth and 

i ndus t r i a l i s a t i on ; f o r others nation bui ld ing and modernisation or s ta te nower 

and defence. Sometimes the word i s associated with democracy and soc i a l j u s t i c e . 

I t has even y i e lded a d iametr ica l ly opposed formulation o f underdevelopment that 
2 6 

i s en joy ing wide currency in the analysis o f trends in the Third World Countries. 

Su f f i c e i t t o note that there have been sound cr i t i c i sms of e a r l i e r formulations 

of the concept f o r having been culture-bound, un i l inear , dichotomous, determinis t ic 

e t c . which have grea t l y aided a refinement of the concept. 

The ob j ec t i v e here w i l l there fore be t o relate i t to our discussion of 

publ ic bureaucracy and more so agr i cu l tura l development in order to throw l i gh t 

on the underlying perspect ive of the process of change which i s what development 

i s in essence. Publ ic bureaucracy can be d i r e c t l y l inked to the concept o f 

24. Oriented: in te res ted , invo lved. 

25. Van Hekken and Van Velzen, Land Scarc i ty and Rural Inequal i ty in Tanzania 
Mouton, 1972. 
26. Leys, C. , Underdevelopment in Kenya: The P o l i t i c a l Economy of Neo-Colonia 
l i s in., Heineman, 1975, Ch 1. 
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p o l i t i c a l science d i s c ip l ine and agr i cu l tura l development 

• t o economic development with roots in the economics d i s c i p l i n e . I t should 

however he remembered that the p o l i t i c a l and economic aspects are by no means 

mutually exc lus ive in the actual development process and that the d is t inc t ion 
27 made i s only f o r purposes o f analys is . 

That there are not only economic but a lso non-economic or human fac tors 

as we l l in f luenc ing the process of development i s now common knowledge. Time i s 

past when as c l ea r l y manifested by the i n i t i a l stages of development planning 

in newly independent countries there was a dominant pre-occupation 'with economic 

var iab les . The pract i ce then was t o have economists, in most cases f o r e i gn , 

draw up development plans s i t t i n g at the cap i t a l . The ir substantive concern 

was with the accuracy of t h e i r models and not with po l i t i c a l - admin i s t r a t i v e 

va r i ab l es , such as the input decis ions o f p o l i t i c i a n s and administrators who 

were supposed t o implement the plan, leave alone the people whose needs the plan 

was supposed to serve and who were a lso expected to pa r t i c i pa t e in the .implementa-
9 g 

t i on . At any ra t e , a healthy outcome of th is outlook" on development has been 

the concern with the second group of or non-economic f ac to rs . This has led to 

the recogni t ion of conceptual isat ion of development in d i sc ip l ines outside 

economics f o r example p o l i t i c a l science where p o l i t i c a l fac tors in f luenc ing the 

development process have been subsumed under the rubric o f p o l i t i c a l development. 

PUBLIC BUREAUCRACY IN POLITICAL DEVELOPMENT 

P o l i t i c a l Development in the developing countries was o r i g i n a l l y 

conceived on the basis of research, a lso conducted from the c a p i t a l , with a 

strong emphasis on instruments of change such as p o l i t i c a l pa r t i e s , i deo log i es 

and charismatic leaders in comparison to what ac tua l ly changes in the process 

of p o l i t i c a l development. This stance in the f i r s t place i s premised on the 

democractic myth which assumes that a l l p o l i t i c a l systems w i l l be based upon 

e l e c t o r a l competition between par t i es once 'precondit ions f o r democracy' are 

estab l ished. This overlooks the f a c t that severa l t echno log ica l l y advanced 

s tates with a high degree o f l i t e r a c y e . g USSR have only one party and that the 

Afr ican preference f o r a s im i l a r or some other system may not be a temporary 
29 

phenomenon l inked with a low l e v e l o f modernity." In more general terms i t i s 

2 7. Leys OP c i t p ix 
28. The planning case exempl i f i es a broader outlook of western theor is ts who 
have b lurred the d i s t inc t i on between p o l i t i c a l development and economic modernisa-
t ion and frequent ly view the former as a dependent var iab le contrary to trends in 
A f r i c a that c l ea r l y show that economic, modernisation does not necessar i l y lead to 
p o l i t i c a l development. 
29. K l i n gho f f e r , A.J. "Modernisation arid P o l i t i c a l Development in A f r i c a , " 
J. o f Modern Afr ican Studies, Vol .11 No. 1 1973, pp 1-2. 
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bas i ca l l y the p l u r a l i s t i c assumption in the analysis o f p o l i t i c a l development 

postu lat ing that power re la t i ons in c a p i t a l i s t s o c i e t i e s are , or trend toward, 

and ought t o be n l u r a l i s t i c . I t .involves the nation that with developirent power 
. . . . 3 0 

becomes dispersed or widely d i f fused m d i f f e r e n t sectors of soc i e t y . 

Secondly, the underlying assumption of the stance with i t s c lose 

attent ion t o par t i es reveals a major short coming which i s o f d i r ec t relevance 

f o r our present concerns. I t i s the lack of attent ion accorded t o the publ ic 
31 

sector - pa r t i cu la r l y the bureaucracy -as .an important independent var iab le 

that great ly in f luences any kind o f transformation in the developing countr ies , 

more so outside the centre , be i t s o c i a l , economic or p o l i t i c a l . The publ ic 

bureaucracy i s now w e l l recognised as a r e l a t i v e l y strong i ns t i tu t i on in the than 
developing countries worth paying much more at tent ion to/the pa r t i e s . F i r s t 

because i t i s the only organisation that has achieved a s i g n i f i c a n t degreee 

of i n s t i t u t i o n a l i s a t i o n in "Western" norms and procedures. Largely because i t 

i s perhaps the one co l on ia l i n s t i tu t i on in which A f r i can soc i a l i s a t i on and 

par t i c ipa t i on has been long and continuous. Secondly, the most highly educated 

people pa r t i cu la r l y in former Br i t i sh colonies chose and continue to choose 
careers in government. This resu l ts in a concentration of t a l en t in the c i v i l i a n 

32 bureaucracy and enables the bureaucracy to exerc ise leadership and take develop-
„ . . ' . . 33 mental i n i t i a t i v e . 

Fai lure to r ea l i s e this f a c t can only be at t r ibuted to the view taken 

o f the ro l e o f the publ ic sector by those who subscribe to the above o r i g i na l 

formulation o f p r l i t i c a l development. For them the publ ic sec tor i s engaged in 

what i s termed publ ic administrat ion. In essence what they mean by this i s that 

the major i f not the only funct ion o f administrators i s t o implement p o l i c i e s 

formulated by n o l i t i c i a n s . To them development administration means a concern 

with the improvement o f publ ic se rv i ces which there fore has a universal app l i c -

ation and there i s no reason why such matters should vary from one case t o another 

30. Ocampo J.F. and Johnson D.L. "The Concent o f P o l i t i c a l Development", in 
Cockroft J . , e t a l ( eds ) Denendence and Underdevelopment, Doubleday, NY, 1972, Ch 13 
This outlook o f comparative p o l i t i c s as exh ib i ted s p e c i f i c a l l y by wr i t ings on develc 
ment administration i s discussed below. 
31. Bureaucracy used to r e f e r to the whole governmental structure in th is s e c t i 
on ove ra l l p o l i t i c a l development. Soon a f t e r independence focus o f studies was on 
n o l i t i c a l pa r t i e s , trade unions and voluntary associat ions because these organisat ic 
carr ied on the independence strugg le o f ten over the opposit ion of the bureaucracy. 
32. Lo fch ie , M. F. "Representative, government, bureaucracy, and p o l i t i c a l develc 
ment: the Afr ican case , " J. o f Development Areas, Vol .1 N o . l , 1967. 
33. Hyden G., e t a l , eds. Development Administration: The Kenyan Experience, 
Oxford U.P. , Na i rob i , 19 70, p xv. 
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34 par t i cu la r l y between the so - ca l l ed developed and developing countr ies . " 

The view in question not only implies a b i fu rca t i on between p o l i t i c s 

and administration but i s a lso the fundamental reasoning on which the myth of 

neut ra l i t y o f bureaucracy i s based. I t i s however now we l l establ ished that 

even co l on ia l servants f o r whom claims of neu t ra l i t y have been most pronounced 

such neut ra l i t y i s not r e f l e c t e d by r e a l i t y . I t i s only a myth rooted in the 

reluctance of the co l on ia l c i v i l servants t o r e a l i s e that "almost anything they 

did a l t e red to some extent the d is t r ibut ion o f goods and serv ices and above a l l , 
35 the focus o f power within the community" 

Publ ic bureaucracy as a funct ional component o f p o l i t i c a l development 

can best be understood, bearing in mind the link drawn e a r l i e r between bureaucracy 

and administrat ion, i f subsumed under the notion of development administration 

which can a lso use fu l l y aid our e f f o r t s o f l ink ing up the two concepts o f bureau-

cracy and development. In f a c t one of the fundamental assumptions of the dvelop-
3G ment administration l i t e r a t u r e " i s that bureaucracies should be agents of change 

within t h e i r s o c i e t i e s , contr ibut ing heav i l y t o s o c i a l development and economic 
37 

growth (as w e l l as prov id ing expanded s e r v i c e s ) . As argued bySwerdlow there 

are, or should be, many important and c l ea r l y recognisable d i f f e r ences between 

publ ic administration in a poor country, s t r i v i n g to at ta in se l f - genra ted economic 

growth and publ ic administration in high income countr ies. O f f i c i a l s must make 

enough d i f f e r e n t dec is ions , adopt enough d i f f e r e n t a c t i v i t i e s to warrant the 

d i s t i n c t i v e designation. This implies the establishment of a new way of conducting 

administration in less developed countries or at l east s e t t i n g up conditions f o r 

the new form of administrat ion. There i s however no agreement among wr i t e rs on the 

34. Mackenzie W.J.M. , P o l i t i c s and Socia l Science, 1967, Waterston, Developments 
Planning - Lessons of Experience, 1965. Ilchman has broadly c l a s s i f i e d them as' be-
longing t o "administrat ive systems approach" school which assumes that improved 
administration i s success fu l administration. Administrat ive system i s t r ea ted in 
autonomous terms and concern i s less with content than process of administrat ion. 
This i s in contrast to the ' s o c i a l system approach school ' that takes the s o c i a l 
context in to account and w i l l form the basis o f our analys is . 

35. Finucane, J.R. Rural Development and Bureaucracy in Tanzania: The Case of 
Mwanza Region, The Scandinavian Ins t i tu t e o f Afr ican Studies, Uppsala, 1974, p 24. 

36. I t i s important to note that o v e ra l l much of the l i t e r a t u r e and many of 
the theor ies and models on development administration r e l a t e t o Asian experiences 
with a strong area l and case-study or i enta t ion . The study of government adminis-
t ra t i on in A f r i ca i s described by Hyden op c i t as being in an embryonic stage. 

37. Swerdlow, I . ed. Development Administration: Concepts and Problems, 
Syracuse, 1963. 



IDS/WP 326 
- 13 -

subject on what const i tutes the most e f f e c t i v e administration to meet the 

pressing demands of developing countries. There are priuary d i f f e r ences on 

fac tors re levant to change, appropriate time periods within which to expect 

change and the sequence f o r r e f o rms . 3 " 

The most dominant trend of thinking on development administration 
39 

which .informs our analysis has been l abe l l ed the s o c i a l systems approach. 

The approach der ives in part from the debate over the slowness of change, 

e spec i a l l y economic, in the developing countr ies , and in part from a growing 

concern with the impact o f administrat ive programs on s o c i a l behavior. I t 

views soc ie ty as composed of interdependent 'subsystems'. A change in one 

subsystem ult imate ly brings change in others and f i n a l l y a change in the whole 

o f the s o c i a l system. A second major assumption d ist inguishing the approach i s 

that d i f f e r e n t administrat ive systems are "natura l " t o d i f f e r e n t stages of s o c i a l 

in te rac t ion . The introduction o f processes and . institutions from one stage t o 

another i s l i k e l y t o produce unintended consequences. The concept o f stages i t 

should be noted i s o f ten used to i l l u s t r a t e major changes that have taken place 
y i e l d ing such common terms as " t r a d i t i o n a l " , " t r a n s i t i o n a l " , " ag rar ian " , " indust r ia " 

40 e t c . Third ly the s o c i a l system perspect ive wr i t ings usually imply a longer 
41 

time span m which changes take p lace . 

Two a l t e rna t i ve s t ra t eg i e s have arisen from the s o c i a l system approach 

i . e . the "balanced s o c i a l growth s t ra t egy " and the "unbalanced s o c i a l growth 

s t r a t e gy " . The f i r s t variant has many p a r a l l e l s with the balanced growth theor is ts 

in economics. E f f e c t i v e administrat ion, def ined as that which can meet changing 

and increasing demands, i s dependent on creat ing in soc ie ty autonomous ye t i n t e r -

dependent centres of power that can provide resources f o r and exact performances 

from each other. Without them, the bureaucracy misal locates resources, usually 

t o i t s own advantage. I t i s a lso assumed that power i s scarce. I f i t i s con-

centrated in the hands of a bureaucracy other sectors in soc ie ty become dependent 

and weak, no longer performing t h e i r in t e r es t ' a r t i cu l a t on " and "aggregat ion" 

38. There i s no agreement on de f i n i t i ons which has resul ted in ambiguity. 
See Khosla J .N . , "Development Administration - New Dimensions", Second Conference 
of the Directors and Pr inc ipa ls o f Ins t i tu t es of Publ ic Administration in the Commor 
wealth, Jan. 1967 and Kas f i r ,No . ,Pr ismatic Theory and Afr ican Administration, World 
P o l i t i c s , Vol .21 No.2, 1969. 
39. Ilchman, W.F., "R i s ing Expectations and the Revolution in Development Admii 
s t r a t i on " Publ ic Administration Review. 
40. Riggs F.W. , "Agrar ia and Industr ia" in Wil l iam J . S i f f i n ( ed ) Toward the 
Comparative Study o f Publ ic Administrat ion, Bloomington, Indiana,Univers i ty Press, 
1957 pp 23-110. 
41. This approach i s not d iametr ica l ly opposed t o the administrat ive systems 
approach c i t ed e a r l i e r . Both assume that some systems are more capable than others 
of meeting new and increasing demands. I t i s the reason given f o r th is capab i l i t y 
that bas i ca l l y dist inguishes advocates o f the two approaches. Soc ia l system approa 
looks t o the in te r re la t i onsh ip o f f ac tors in the s o c i a l system t o f i nd the source c 
higher product iv i ty as opposed to the r a t i ona l i t y concerns in the administration pe 
se or parts thereo f o f the administrat ive systems approach. 
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func t i ons. A Big Push is needed "to develop ins t i tu t i ons independent o f the 

bureaucracy in order t o improve administrat ion. Furthermore th i s discussion 
42 o f ten employs the conception of 'v ic ious c i r c l e s . " 

Fred Riggs with his theor ies which pr imari ly aim at explor ing both 

external and internal behavior o f the bureaucracy best exempl i f i es th is s t ra t egy . 

The two dimensions of administrat ive behavior that he regards as .important are 

the weight o f bureaucracy ( o r degree o f i t ' s i n s t i tu t i ona l pa r t i c i pa t i on in 

rule-making) and i t ' s "scope" (range o f values a f f e c t e d by i t ' s a c t i v i t i e s ) . 

Trad i t iona l bureaucracy i s characterised on one end of the spectrum, by great 

scope and l im i t ed weight while modern bureaucracy i s marked by both l imi ted 

scope and l im i ted weight at the opposite end o f the spectrum. He advances the 

proposi t ion that administrative e f f i c i e n c y of the bureaucracy var ies inverse ly 

with the weight o f i t s power. In essence he argues that the more contro l 

bureaucrats have over themselves the more they are f r e e to do as they p lease . 

So i t happens in prismatic soc ie ty character ised by absence o f p o l i t i c a l 

ins t i tu t i ons capable o f con t ro l l ing the bureaucracy and the l a t t e r i s conse-
43 quently m an "unduly" strong or heavy weight pos i t i on . 

In a second example o f wr i t ings subscribing to th is s t ra tegy the v ic ious 

c i r c l e argument i s apparently evoked t o the e f f e c t that strengthening administration 

leads to an imbalance between the administrat ive and the p o l i t i c a l and hence to 

greater need o f leaders to e xp l o i t p o l i t i c a l l y the administrat ive s e rv i c es . In 

order t o achieve more e f f e c t i v e administration i t i s necessary to broaden and 
• • . 44 more e x p l i c i t l y organise the nonbureaucratic components of the p o l i t i c a l process. 

The great contribution o f R iggs . in par t i cu la r on the thinking on develop-

ment administration cannot be over-emphasised. On the p o s i t i v e s ide there are 

certa in a t t r a c t i v e features of his work. F i rs t i s the emphasis i t places on 

developing a model that w i l l permit comparison among the administrat ive s t ructures . 
45 

of various countr ies, pa r t i cu la r l y new nat ions. This i s a step forward from 

e a r l i e r attempts t o compare the formal administrat ive procedures in one country 

with those in another. Secondly, the framework of var iables re levant to administra-

t ion i s broadened to include ecology thereby increasing the po t en t i a l richness of 

42. Ilchman, op c i t . 
43. Riggs, F.W. Administration in Developing Countries: The Theory of Pr ismatic 
Soc ie ty , Houghton M i f f l i n Company, Boston, 1964. 
44. Pye L. in Swerdlow op c i t . a lso pve L. Aspects of P o l i t i c a l Development, 
L i t t l e Brown and Co., 1966, p.38. 
45. Riggs, Ib id . 
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l a t e r analys is . Th i rd ly , his discussion of the s h i f t i n g bases o f power in the 

sala i s a reminder not to place excessive trust in analyses of formal administra-

t i v e structure. 

There are, however, certa in problems with Rigg 's formulation and with 

the balanced growth s t ra tegy general ly that makes them somewhat an t i the t i c a l to 

our concerns. F i rs t i s that the bureaucratic model i s taken f o r granted and used 

as a given s t a t i ng point o f analysis rathor than a se t of prescr ibed re la t ions 

that requires i t s own explanation. second weakness i s the assumption that 

ra t i ona l administrat ive behavior , as def ined in western countr ies , w i l l only 

become poss ib le as these s o c i e t i e s acquire basic charac te r i s t i cs o f western soc i e ty 

Only as these s o c i e t i e s become more d i f f e r e n t i a t e d w i l l they develop p o l i t i c a l 

systems in which a strong l e g i s l a tu re and a p l u r a l i t y o f competing in t e res t groups 

check the bureaucracy. Only at that stage w i l l these s o c i e t i e s have developed 

secondary re la t ions and enterpreneurial a t t i tudes that allow the existence of 

an innovative and "plan-minded" administration. This i s the p l u r a l i s t i c argumenc 

wr i t la rge . The outlook has r i gh t l y been branded i n t e l l e c t u a l neo-colonia l ism 

by Marxists and others who have more recent ly questioned i t s underlying as sump-
46 t i ons . 

Th i rd ly , we are l e f t observing the administrator from outside. We do 

not see him in his s t ructura l context and how prescr ibed rules and publ ic r o l e 

inf luence his behavior. I t has been percept i ve ly pointed out in this regard 

that i t would be wrong t o assume that a l l administrat ive behavior in developing 

countries can be subsumed under a s ing l e g loba l propos i t ion that in the absence 

of e f f e c t i v e "western" contro l on administrators they w i l l pursue t h e i r p r i va t e 

in te res ts at the expense of publ ic po l i c y . There surely must e x i s t some organisa-
47 

t i ona l structure which no doubt a f f e c t s administrat ive behavior. 

The second variant o f the s oc i a l systems approach, the unbalanced s o c i a l 
48 

growth s t ra t egy , however, c l ose ly concides with our concerns here. Although 

i t a lso assumes the in te r re la t i onsh ip o f various fac tors o f soc ie ty i t seeks 

empir ica l ly and induct ive ly t o discover how d i f f e r e n t conf igurat ions a f f e c t the 

type and functions o f bureaucracy. I t does not assume "a f o r t i o r i " the sca rc i t y 

of power argument and envisions s i tuat ions where bureaucracy may serve to develop 

46. For a de ta i l ed c r i t i c i sm of Riggs along these l ines see Kas f i r op c i t . 
Ilchman has suggested that given the inputs at t h e i r d isposal and the margin next 
t o which they l i v e publ ic servants in developing countries are among the most ra t io i 
a l l o ca to rs . "Decision Rules and Decision Roles: Some Thoughts on Explanation o f 
Product iv i ty and the Product iv i ty of Explanation," paper f o r Conference on Comparat: 
Administrat ion, Arusha. 
47. Kas f i r N.,"Development Administration in A f r i c a : The Balance Between P o l i t 
and Administrat ion" , Canadian Journal o f A fr ican Studies, Vol 3 No . l 1969. 

5 "Theor ies o f Administrative Behavior in A f r i c a " A fr ican Review I t i s fur 
pointed out that an important impl icat ion o f taking th i s stance i s that the extensi 
body o f l i t e r a tu r e on administrat ive behavior and organisat ion theory based on se le 
t i v i t v drawn upon by a student o f development administrat ion. 

Tinhman Ib id . 
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autonomous yet .interdependent centres of cower. 

I t s proponents are not in te res ted in abstract administrat ive .improve-

ments, but in more e f f e c t i v e ways f o r the publ ic sec to r t o produce tons of 
. . 49 

f e r t i l i s e r and foodgra ins , t o improve seeds e t c . ~ Emphasis i s placed upon 

p o l i t i c a l ideology and s h i f t i n g p o l i t i c a l alignments, e spec ia l l y as they a f f e c t 

the administrat ive capacity to produce change in soc ie ty at l a rge . Unlike the 

balanced s o c i a l systems s t rategy i t i s more empir ica l and t en ta t i v e and less 50 prone to the pessimism o f the v ic ious c i r c l e argument. 

In b r i e f the merits o f the l a t t e r s t rategy l i e in i t s avoidance o f 

administration qua administration focus of the administrat ive system approach. 

I t a lso avoids conceiving the bureaucracy t oo abstract ly and too monol i th ica l ly 

as the balanced s o c i a l growth advocates seems t o do. I t alone seems t o deal 

with concrete programs, empir ica l indicators and a 'common sense' understanding 

o f bureaucracy. 

AGRICULTURAL DEVELOPMENT: EMERGENCE, SCOPE MP ITS OPERATIONAL BASICS 

I t was with the resurgence of i n t e r es t .in analysing the determinants of 

economic growth mainty a f t e r World War I I that the economics pro fess ion turned 
51 

i t s attent ion to the study of economic development, to b e t t e r understand the 

anatomy and physiology o f the growth process and to formulate prescr ip t ions f o r 

appropriate developmant p o l i c i e s and s t r a t e g i e s . A major ra t iona le o f such 

in te res t advanced was that the product i v i ty gap between the developed and developing 

countries widened sharply. For instance i t was pointed out that the developed 

nations which had been, on balance, net importers o f food grains p r i o r t o War I I 

became net exporters o f food grains t o the low income countries. There was a 

spec i a l arrangement under which much of th i s grain was moved t o the developing 

countries in the form of food aid or so ld on concessional terms as opposed t o 

the normal terms of in te rnat iona l trade. 

The i n i t i a l widely held b e l i e f during th i s per iod regarding r e l a t i v e 

contribution of ag r i cu l tu ra l and indus t r i a l development t o nat iona l economic 

49. Publ ic servants in developing countries most ra t i ona l a l l oca tors in 
e x i s t e n c e - e f f i c i e n t through not e f f e c t i v e . Ilchman, Ib id . 
50. Esman, M.J. ,!The P o l i t i c s o f Dvelopment Administration'1 in Montgomery an 
S i f f i n eds Approaches t o Development, P o l i t i c s , Administration and Change, McGraw-
H i l l Book Co. NY.,1966. Weidner, E.W. Technical Assistance in Publ ic Administration 
Overseas: The Case f o r Development Administration, Chicago, 1964. 
51. At the very minimum, economic development involves something more than 
economic growth or put d i f f e r e n t l y development means growth and change. Certain 
essent ia l qua l i t a t i v e dimensions .in the development process may be absent in the 
growth or expansion o f an economy through a simple widening process. The focus 
here i s on development and growth i s only o f concern as part o f that process. 
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growth was that indus t r i a l i sa t i on was the unique key t o development. Thus the 

indus t r i a l s ec to r , as the advanced sec to r , would be the source of a l t e rna t i ve 

employment opportunit ies t o the rura l populat ion, would provide a growing demand 

f o r f oods tu f f s and agr i cu l tura l raw materials which i t would process f o r domestic 

consumption or export and would begin t o supply indus t r i a l inputs ( e . g . f e r t i l i s e r ) 

t o agr icu l ture . 

I t became fashionable t o use as an ana l y t i ca l and planning framework 

one-sector models which because o f t h e i r completely aggregat ive and simple 

production funct ions, with only investment as an element, emphasised at l eas t 

i m p l i c i t l y investment in in f ras t ructure and industry. The one-sector , one in-put 

nature of these models precluded any measurement of the s ec to ra l production e f f e c t s 

o f a l t e rna t i ve investment a l l oca t ions and of d i f f e r e n t combinations o f f ac to rs 

(s ince i t was i m p l i c i t l y assumed that fac tors could only be combined in f i x ed 

proport ions with investment) . In the absence of e i t h e r th eo r e t i c a l constructs 

or empir ica l information on the determinants o f ag r i cu l tura l output, the tendency 

was t o equate the modern sec tor with high product iv i ty of investment and v ice 

versa f o r the backward agr i cu l tura l sec to r and thus d i rec t the bulk of investment 
52 

to industry and indus t r i a l in f ras t ruc ture . 

I t was out o f an attempt to understand the re la t ionship ( o r lack of 

r e l a t i onsh ip ) between lagging t r a d i t i o r a l sec to r and a growing modern sec to r 

within non-western s o c i e t i e s a f f e c t e d by economic, p o l i t i c a l and mi l i t a ry 

intrusions of Western co lonia l ism that a dual economy approach using two-sector 
53 

models emerged. Even though economists continued to assign to subsistence 

agr icul ture an e s s en t i a l l y passive ro l e as a po t en t i a l source o f "unl imited 

labour" and " ag r i cu l tu ra l surplus" f o r the r es t o f the economy. Not only was i t 

assumed that the farmers could be re leased from subsistence agr icu l ture in large 

numbers without a consequent reduction in ag r i cu l tu ra l output but a l so that they 

could do so while carry ing t h e i r own bundles o f food ( i . e . c ap i t a l ) on t h e i r backs 

One popular po l i c y prescr ip t ion t o encourage the above t rans f e r f o r labour and 

of the ag r i cu l tura l '"'surplus'' was t o turn the terms of trade against agr icu l ture . 

Furthermore the forego ing view r e l y i n g heav i l y on aggregate economic 

models with few eas i l y quant i f i ab l e var iab les such as GNP, Capi ta l Investment, 

52. Thorbecke, E. ed. The Role o f Agr icul ture in Economic Development, 
Nat ional Bureau o f Economic Research, NY, 1969, p. 3 

53. Lewis, W.A. The Theory of Economic Growth, Homewood, 1955. 
"Economic Development with Unlimited Supplies f o Labour," The Manchester 

"School, May 19 54. 
Fei ? J.C.H. and Ranis, G., Development o f the Labour Surplus Economy: Theory and 
P o l i c y , Homewood, I l l i n o i s , 1964. 
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exports and imports e t c , was of major consequence f o r develooment s t ra t eg i e s of 

the s o c i e t i e s in question worth not ing pa r t i cu la r l y with regard t o resources 

c r i t i c a l t o development and the " locus in quo" of development. I t was assumed 

that the major constraints t o economic change were c a p i t a l , technology and s k i l l e d 

manpower. In the case of Kenya, f o r example, a cursory inspection of e a r l i e r 
54 

development espec ia l l y the 1966-70 one as w e l l as Sessional Paper No.10 o f 1965 

bears th i s out. There i s a strong emphasis on fore ign aid expectations and the two 

main purposes f o r which aid was sought were cap i t a l t o be invested in manufacturing 

industr ies and t o ease the so - ca l l ed manpower bot t l e -necks . 

The springboard f o r development where whatever amount of these resources 

ava i lab le was to be concentrated i n i t i a l l y were the urban indust r ia l centres , 

the main i f not the only locus of development. Thus the national planning 

s t ra teg i es fo l lowed by Kenya and most o f the developing countries rested on the 

premise that indus t r i a l i sa t i on ttfould help generate s u f f i c i e n t momentum which would 

t r i c k l e down to the rural areas thereby prov id ing an avenue f o r the rural populace 

t o pa r t i c i ap t e in the development process. 

As the dual economy models became more sophist icated and realistic i t 

was increas ing ly recognised that the functions which the agr i cu l tura l and indus t r i a l 

sectors must perform in order f o r development to occur are t o t a l l y interdependent. 

On the one hand, the agr i cu l tura l sec tor had to re lease resources f o r the 

indust r ia l sec tor which in turn had to be acapable o f absorbing them. On the 

other hand, the re lease of resources, by and o f i t s e l f , and the absorption of 

resources, by and o f i t s e l f , were not s u f f i c i e n t f o r economic development t o take 

p lace . These conditions should occur simultaneously and th is release-cum-absorption 

of labour and cap i ta l resources was recognised as the key to development. The 

recogni t ion of ac t i ve interdependence was a large step forward as ne i ther sec to r 

was i d e n t i f i e d as e i the r leading or lagg ing in contrast t o the former indust r ia l i sa~ 
55 t ion - f i r s t p rescr ip t i on . 

Thus whereas in the past agr i cu l ture , at f i r s t the whole sec tor and then 

the subsistence sec to r , was o f ten viewed as the passive partner in the development 

process i t came to be t yp i c a l l y regarded as an ac t i ve co-equal partner with the 

indus t r i a l s ec to r .^ 6 

54. Government o f Kenya, Afr ican Social ism and I t s Appl icat ion to Planning 
in Kenya, Sessional Paper No 10, 1965 Nairob i . 
55. Meier,G.M., Leading Issues in Economic Development, Oxfored U.P.,1970,pp391-2. 
56. Two subdivisions o f the dual economy approach can be discerned here i . e . 
s t a t i c and dynamic dual economy models. While the former enphasised l im i t ed i n t e r -
action between the t r ad i t i ona l and modern sectors the l a t t e r attempted to trace 
increasing in terac t ion between the two sectors in the process of development. 
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Even though the two sec tor model recognised agr i cu l tura l and indust r ia l 

i n t e rac t i on , two fundamental noints were not addressed e x p l i c i t l y : f o re ign trade 

and determinants of agr i cu l tura l output. I t i s beyond the considerations of th is 

analysis t o take up both issues. We should however note in passing in connection 

with the f i r s t that as a resu l t o f the neg lec t one witnessed a c losed economy as 

opposed to an open economy analys is . The end resu l t was f a i l u r e t o consider 

dependence on primary exports , pr i ce f lac tuat ions and i n e l a s t i c i t y e t c . \s to 

the l a t t e r , the concern with the problem of economic development, s p e c i f i c a l l y in 

the low income nat ional economies, that emerged and has pers i s t ed i s how to trans-

form t r a d i t i o n a l agr icul ture in to a v iab le source o f sustained growth at l east in 

food production, a use fu l po in te r t o the problem th is analysis i s focussing on. 

This s h i f t in or ientat ion in retrospect i s a r e f l e c t i o n of an increasing 

need f o r analysis of the ag r i cu l tu ra l development problems of these economies 

character ised by a seemingly s t a t i c agr i cu l tura l technology rapid increases in the 

demand f o r farm products in response t o population and income growth, and the 

"pa tho log i ca l " growth of urban centres. I t a lso represents pragmatic response to 

the lack of success of much o f the development e f f o r t and development assistance 

that has been attempted by both nat iona l and. in ternat iona l agencies in areas out-
. 5 7 

s ide of the western economic system espec ia l l y in the th i rd world countr ies. 

Recent analysis guided by the new or ientat ion have come up with the 

weighty conclusion that i t i s ag r i cu l tu ra l stagnation which i s l a rge l y responsible 

f o r the high rate o f migration from poverty-str icken rura l to urban areas in Kenya 

f o r example. And the s p i r a l l i n g urban unemployment that i s one o f i t s consequences, 

i s a major cause f o r concern with the current l e v e l o f development in the rura l 

sec tor as a whole and in pa r t i cu la r agr i cu l tura l development. I t i s in the rura l 

areas that the vast major i ty o f the population o f the developing countries res ides 

and. earns i t s l i v e l i hood from agr i cu l ture . In Kenya th is amounts to some ninety 
5 8 

percent (90%) of the population o f the country, n i n e t y - f i v e percent (95%) of 

whom depend on agr icul ture f o r th e i r l i v i n g . 

I t should however be remembered that rura l development ob jec t i ves extend 

beyond any pa r t i cu l a r sec tor . They encompass improved p roduc t i v i t y , increased 

employment and thus higher incomes f o r ta rge t groups, as w e l l as minimum acceptable 

l e v e l s of food, she l t e r , education and health. A nat ional programme of rura l 

57. Hayami, Y. and Ruttan V.W., Agr i cu l tura l Development: An Internat ional 
Perspec t i ve , The John Hopkins Press, Balt imore, 1971, p2. I t i s th i s lack o f 
success that characterised the much heralded UN Development Decade. 

58. For the whole Afr ican continent despite extensive desert and semi desert 
areas the f i gure remains at w e l l over e ighty percent (80%). 
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development should include a mix of a c t i v i t i e s comprising p ro j e c t s t o ra ise 

ag r i cu l tu ra l output, create new employment, improve health and education, expand 
59 

communications and improve housing. " I t i s in th is l i g h t that the view o f the 

recent IL0 mission to Kenya that the problem i s more of rura l poverty and land-

lessness than unemployment as such can be understood. The focus on ag r i cu l tura l 

development i s there fo re because i t i s an ubiquitous problem in rura l development 

and hence ove ra l l development. Thus i t i s a necessary but not s u f f i c i e n t 

condit ion to be met i f development i s t o be r ea l i s ed to any meaningful extent . 

In f a c t growth in ag r i cu l tura l output i s in most s o c i e t i e s e s sen t i a l to the o v e ra l l 

development process and the contr ibution o f ag r i cu l tura l growth to the development 

process i s p o s i t i v e l y r e l a t ed to the rate o f product iv i ty growth in the ag r i cu l tura l 
. 6 0 sec tor . 

The most important ways in which increased agr i cu l tura l output and produc-

t i v i t y contribute t o o v e ra l l economic development have been adequately summarised 

in f i v e proposi t ions worth noting.6^" F i rs t economic development i s character ised 

by a substantial increase in the demand f o r ag r i cu l tura l products and f a i l u r e t o 

expand food supplies in pace with the growth o f demand can ser ious ly impede 

economic growth. Secondly expansion o f exports of ag r i cu l tura l products may be 

one o f the most promising means of increasing income and fore ign exchange earnings, 

pa r t i cu l a r l y in the e a r l i e r stages of development. Th i rd ly , the labour f o rce f o r 

manufacturing and other expanding sectors o f the economy must be -drawn mainly from 

agr icu l ture . Fourthly, agr icul ture as the dominant sec tor o f an underdeveloped 

economy can and should make a net contribution t o the cap i ta l required f o r overhead 

investment and expansion o f secondary industry. F i f t h l y , r i s i n g net cash .incomes 

of the farm population may be important as a stimulus to indus t r i a l expansion. 

An imp l i c i t assumption underlying the above proposi t ions i s that the 

ag r i cu l tu ra l development process w i l l function in an appropriate fashion and 

lead to a r i s e in product i v i t y and output. This can eas i l y create an impression 

that the agr i cu l tura l sec tor has very few problems that need to be addressed 

e x p l i c i t l y or worse s t i l l that i t i s devoid of problems. This however may not 

be and i s i n f a c t nearly always not the case. One fundamental problem which i s the 

concern o f the present analysis i s in what ways agr i cu l tura l production can be 

increased. 

59. World Bank 1975 in Vergese, T .C . , "Agrarian Reform and Rural Development: 
An Analysis o f Their In t e r r e l a t i onsh ip " In ternat iona l Seminar, Agrarian Reform, 
July 1977, p9. 

60. Hay ami and Ruttan, op c i t d3. 

61. Meier, op c i t pM-12. 
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There i s an apparent consensus that owing to the great v a r i a b i l i t y in 

the condition?-, o f ag r i cu l tura l production e . g . phys ica l condit ions, farm t o farm 

resul ts o f ag r i cu l tura l programs plus human and other fac tors a f f e c t i n g even 

planned development, i t i s d i f f i c u l t to der ive a universal ly acceptable theory 

of ag r i cu l tura l development. However, in anv attempt t o evolve a meaningful 

perspect ive on the process o f ag r i cu l tu ra l development a necessary f i r s t step 

i s t o abandon the view of agriculture, in the s o - ca l l ed t r ad i t i ona l s o c i e t i e s as 

e ssen t i a l l y s t a t i c . 

An important landmark in the formulation of th is perspect ive i s Theodore 
62 

Schul tz ' s thes i s . He ins i s t ed that peasants in t r ad i t i ona l agr icul ture are 

r a t i ona l , e f f i c i e n t resource a l l oca tors and that they remain poor because in most 

poor countries there are only l imi ted technica l and economic opportunit ies t o 

which they can respond. Contrary t o e a r l i e r assumptions regarding the a v a i l a b i l i t y 

o f a body o f ag r i cu l tu ra l technology that could be readily d i f f u s ed from high 

product i v i t y t o low product i v i ty countr ies, and the existence o f s i g n i f i c a n t 

disequi l ibr ium in the ' a l l oca t i on of resources among progress ive and lagg ing 

farmers in the developing economies, th is perspect ive viewed ag r i cu l tura l tech-

nology as highly locat ion s p e c i f i c . Thus techniques developed in advanced 

countries are not in most cases d i r e c t l y t rans fe rab le t o less developed countries 

with d i f f e r e n t cl imates and d i f f e r e n t resource endowments. 

Therefore when viewed pin a h i s t o r i c a l context the problem of ag r i cu l tu ra l 

development i s not that o f transforming a s t a t i c agr i cu l tura l sec tor in to a modern 

dynamic sec to r , but o f acce lera t ing the rate o f growth of ag r i cu l tura l output 

and p roduc t i v i t y , consistent with the growth of other sectors o f a modernising 

economy. Likewise, a conception of ag r i cu l tura l development should provide ins ight 

in to the dynamics o f ag r i cu l tura l growth i . e . the changing sources o f growth. 

For the pruposes of th i s discussion agr i cu l tura l development i s viewed 

as having two d is t inguishing components. F i r s t , ag r i cu l tura l expansion in the 

sense o f extending widely accepted technology t o the cu l t i va t i on of add i t i ona l 

land. Secondly, ag r i cu l tu ra l development as increasing the output per acre o f land 
6 3 

by appropriate changes in farm inputs and prac t i ces . " To be sure some o f both 

62. Schultz: Transforming T rad i t i ona l Agr icu l ture : An important relevant 
c r i t i c i sm of the thes is .is that in view o f the f ac t that education and research 
are t y p i c a l l y publ ic goods not traded through the market place i t remains incomplete 
as a theory of ag r i cu l tura l development since the mechanism by which resources are 
a l located among education, research and other a l t e rna t i v e publ ic and pr i va te sec tor 
economic a c t i v i t i e s i s not f u l l y incorporated in to the Schultz model. 
63. Agr icul ture improved both in per capita product iv i ty l e v e l ( pe r land unit 
and labour hour uni t ) and. in composition of production. 
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agr i cu l tu ra l expansion and agr i cu l tura l development comes about through what 

one might c a l l "autonomous" changes in behaviour in response t o changes in the 

natural and human environment that can sconsequently acce lerate ag r i cu l tura l 

development. Even though there are ways in which ag r i cu l tura l expansion and 

development can be purposeful ly accelerated and a number of approaches, some 

of which are noted below, have been suggested to that end. 

One approach emphasises techno log ica l change with regard t o farm 

production. I t concentrates on research, on plant breeding, pest and disease 

cont ro l , and s o i l f e r t i l i z a t i o n as basic t o ag r i cu l tura l development. In addi t ion , 

engineering research t o develop the t o o l s , implements, and dra f t power t o carry 

out constantly changing farm technology i s a lso considered bas ic . 

A second approach puts emphasis on economic p r o f i t a b i l i t y and can take 

a number of forms. One form i s an emphasis on creat ing a pattern o f farming 

l o c a l i t i e s each o f f e r i n g l o ca l ag r i cu l tura l support serv ices tha t , taken together , 

enhance each farmer 's opportunity and incent ives f o r more productive farming. 

This i s the " a g r i cu l tu ra l in f ra - s t ruc ture " argument. Another form of economic 

approach t o development g ives s p e c i f i c attent ion t o land tenure arrangements as 

these e f f e c t farmers' economic incent ives as w e l l as the d is t r ibut ion of p o l i t i c a l 

power. Yet another economic emphasis i s t o urge a rev is ion of cred i t a v a i l a b i l i t y 

assuming that the obstacle must be cleared away be fore other important aspects 

o f ag r i cu l tura l development can be ava i lab le t o farmers. 

A th i r d approach focuses on the necessi ty f o r ag r i cu l tu ra l education 

and t ra in ing through schools , youth and women clubs and extension of education. 

This pa r t i cu la r approach i s based on the argument that changed patterns of 

farming of ag r i cu l tura l support a c t i v i t i e s and of sound p o l i c i e s and administration 

can only come in to being as ind iv idua l persons gain new ins ights and new s k i l l s t o 

provide both s p e c i a l i s t competence and broad, general understanding. 

A fourth one i s a commodity approach which takes two forms. One form i s 

t o s e l e c t one f o r which a favourable market demand ex i s t s and f o r which p r i o r 

research has i d e n t i f i e d f eas ib l e means of substant ia l l y increasing production and 

then t o concentrate on a l l e f f o r t s on the spectrum of changes, whether in research, 

extension, c red i t or marketing arrangements, that may be needed t o achieve increased 

production of that one crop. The other form i s t o s e l e c t one or severa l crops f o r 

which a sa t i s f a c t o r y market demand e x i s t s , se t t a rge ts o f increased phys ica l 

production of each, estimate the requirements o f d i f f e r e n t farm inputs needed to 

meet the output targets and then take steps t o have those .inputs, in proper 
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quant i t ies and at the r i ght times, made ava i lab le t o farmers. 

F i f t h l y , ag r i cu l tura l development can be acce lerated by improving 

the capacity o f the land to support increased production through i r r i g a t i o n , 

drainage and erosion contro l . These a c t i v i t i e s may acce lerate ag r i cu l tura l 

expansion where they are applied t o lands not previously cu l t i v a t ed or agr i cu l -

tu ra l development where the land i s already cu l t i va ted but higher y i e l ds or 

multiple cropping can be made poss ib le by improving the qua l i t y o f land. 

The purpose of th i s b r i e f review of various approaches which i s by no 

means exhaustive i s ne i ther t o p in-point a panacea, a short cut , t o agr i cu l -

tu ra l development, nor advocate a s ing l e emphasis approach. The problem of 

ag r i cu l tura l development i s much too complex f o r that . I t i s an example of what 

can be ca l l ed a "systems" problem, one ofmany f a c e t s , with mult iple complementaries, 

e s sen t i a l prerequisites, and sequences and many feedbacks. An important feature 

of the above various approaches is actual ly that the elements are not mutually 

exc lus ive categor ies . Each tends t o concentrate on a s ing le aspect o f a complex 

phenomenon. 

Such concentration i s e s sen t i a l in the operation o f s p e c i f i c programs 

t o spur ag r i cu l tura l development, but th i s should not become the basis f o r formul-

at ing o v e r a l l s t ra t eg i e s because o f the tendency t o neg lec t cer ta in equal ly 
64 

essen t i a l elements. The point being made i s that there are in t e r - r e l a t i onsh ips 

in the system which should be borne in mind although i t may be necessary f o r 

purposes o f analysis t o focus on a pa r t i cu la r f ace t or s p e c i f i c program and thereby 

f a i l t o t r ea t a l l the in t e r - r e l a t i onsh ips f u l l y . At any rate in prac t i ce changes 

experienced by one facet are l i k e l y to be of consequence t o the res t o f the system 

due t o these in t e r - r e l a t i onsh ips . 

AGRICULTURAL EXTENSION BUREAUCRACY 

In th i s analys is , a comprehensive conception of ag r i cu l tu ra l extension 

as a subsystem within the l a rge r system of the components of ag r i cu l tura l develop-

ment i s adopted t o capture the re levant in t e r - r e l a t i onsh ips . The i n t e r - r e l a t i o n -

ships of major concern are not only those of the extension serv i ce components 

in te rna l t o i t but a lso those l ink ing i t with the environment in which i t actual ly 

performs f o r the o v e ra l l ag r i cu l tura l ob j e c t i v e s . The concern as hypothesised 

i s with both the in te rna l and ex te rna l funct ioning of the extension organisation 

64. Mosher, A.T. "Ag r i cu l tura l Development" in Leagans P .J . e t a l . eds, 
Behavioral Change in Agr icul ture : Concepts and Stra teg ies f o r In f luenc ing Transi-
t i o n , Cornel l IJ.P. , I thaca, p20. 
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as they a f f e c t the prov is ion o f technica l information t o the farmer and supply 
85 t o him of goods and serv ices intended t o enhance his agr i cu l tura l p roduct i v i t y . 

This may on the face of i t suggest adoption of the th i r d approach l i s t e d 

in the previous sect ion. But in actual f a c t there i s a need t o consider various 

elements o f a l l the approaches l i s t e d , thereby f a c i l i t a t i n g e f f o r t s to ascertain 

t o t a l performance: the pas t , present and expectat ions of an improved future 

performance. The elements include technology at the disposal of the extension 

s e r v i c e , c red i t or other production incent ives t o be d is t r ibuted , crop targets i t 

has t o cope with and whether these are in any way aided by the ex is tent ag r i cu l -

tu ra l in f ras t ructure plus the p o s s i b i l i t i e s o f increasing production through 

i r r i g a t i o n or drainage. I t i s the in terac t ion with i t s c l i e n t e l e v ia these 

elements that const i tutes ag r i cu l tura l a c t i v i t y observable in the extension 

bureaucracy's environment which forms a use fu l basis f o r determining i t s p e r f o r -

mance and hence e f f e c t i v enes s . 

That an organisat ion 's environment i s o f great consequence t o both i t s 

in te rna l and externa l funct ioning has already been noted. Furthermore, i t i s 

argued in the forego ing paragraph that i t i s within the environment, that 

agr i cu l tura l a c t i v i t y which we are in t e res t ed in assessing the extent t o which 

i t i s in f luenced by extension bureaucracy, takes place. I t i s there fo re 

necessary at th is stage t o be more e x p l i c i t about the extension bureaucracy 

as w e l l as the environment in question. This cm best be done by f i r s t spec i -

f y i n g the extension bureaucracy i t s e l f and then i d e n t i f y i n g the re levant elements 

in the environment with which i t may have l inkages. 

INTERNAL ARRANGEMENTS 

In i t s formal organisat ional structure the Ministry o f Agr icul ture (MOA) 

i s p rec i se l y s im i la r t o the Administration. The l a t t e r i s bas i ca l l y the law 

enforcement arm o f the government but having important co-ordinat ing functions 

over the various s p e c i a l i s t agencies as w e l l as other l o ca l i n s t i tu t i ons . I t 

forms the core of the presence of the government in the rura l areas and most o f ten 

the various min is t r i es have been constructed so as t o p a r a l l e l i t . A comparison 

o f the Administration and the MOA from the d i s t r i c t l e v e l downwards in the diagram 

below accurately depicts these s i m i l a r i t i e s . 

65. A l i l a , O.P. The Role of Publ ic Bureaucracy in Agr i cu l tura l Development 
in Kisumu D i s t r i c t - Western Kenya, IDS Working Paper No. 277, 1976., p 1. 
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ADMINISTRATION" LEVEL MIN„ OF AGRICULTURE 

DC D i s t r i c t DAO 

DO Divis ion AAO 

Chief Location LAA 

Sub-Chief Sub-location JAA 

For a number o f methodological reasons discussed elsewhere, the d i s t r i c t 

i s the l e v e l of focus o f th i s analys is . Su f f i c e i t t o r e i t e r a t e here that 

conceptually when discussing the publ ic bureaucracy s e l e c t i ng an administrat ive 

unit with organisat ional "boundaries" f a c i l i t a t e s one's analysis by f o r example-

enabling one t o i d e n t i f y what i s external t o the organisat ion and hence t h e i r 
60 

in te rac t i on . Thus the administrat ive unit chosen here i s the d i s t r i c t team of 

the agr i cu l tura l department who const i tute the d i s t r i c t ag r i cu l tura l bureaucracy 

that we have so f a r simply termed publ ic bureaucracy due t o i t s operation as part 

and parce l o f and according t o the norms of the o v e r a l l governmental structure 

or a l t e rna t i v e l y extension bureaucracy t o h igh l i ght i t s s p e c i f i c function within 

that structure. 

The ag r i cu l tura l d i s t r i c t team i s headed by a D i s t r i c t Agr icu l tura l 

O f f i c e r (DAO). He i s supported at the d i s t r i c t headquaters by s p e c i a l i s t personnel 

o f both degree (Ag r i cu l tu ra l or Veterinary O f f i c e r , AO or VO) and diploma l e v e l s 

(Assistant Agr icul tura l or Livestock O f f i c e r , AAO or LO). While VOs and LOs deal 

with various aspects o f animal farming the areas of spec i a l i z a t i on of the Agr i cu l -

tu ra l O f f i c e r s include crops, land and farm management, home economics and '+K clxjbs 

There was un t i l 1975, when the post was abolished, a D i s t r i c t Cotton O f f i c e r deal in 

s p e c i f i c a l l y with cotton, an arrangement which never appl ied t o other crops in the 

d i s t r i c t . 

In charge o f each d i v i s i on i s an Assistant Agr i cu l tura l O f f i c e r (AAO) 

who i s sometimes jo ined by a Livestock O f f i c e r and/or D iv i s iona l Land and Farm 

Management O f f i c e r . AAOs are usually graduates of Egerton College - Form IV 

d i v i s i on one or two i s required f o r entry in to th i s 3-year course although the 

current trend i s a pre ference f o r A - l e v e l students with at l east one p r in c i pa l 

pass in a science subject . S t a f f supporting the AAO at the d i v i s i ona l headquarters 

are mostly holders o f c e r t i f i c a t e s in agr icul ture (Ag r i cu l tu ra l Assistants or 

I t i s the P r o v inc i a l Commissioner^ (PC) at the p rov inc i a l l e v e l who actual ly forms 
the apex of rural P rov inc i a l Administration and his counterpart in the MOA is the 
P rov inc ia l Director o f Agr iculture (PDA) These pos i t i ons are however mostly super-
v i so ry , In addit ion the h i e ra r ch i ca l distance between the PC and DC i s by and l a r g 
s im i la r t o that between DC and DO. Hence our s t a r t i ng from the d i s t r i c t in conform 
with our l e v e l of analysis and a lso t o avoid unnecessary dupl icat ion. 
56. A l i l a on c i t p8. 
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Technical Assistants AAs or TAs) or veter inary madicine (Animal Health Assistants 

AHAs) graduates of Enibu, Bukura or AHITI. Very occasional ly the AAs and AHAs may 

be ass isted by a Junior Agr i cu l tura l Assistant (JAA) or a Junior Animal Health 

Assistant (JAHA) who lack any formal ly recognised t ra in ing in agr icu l ture . The 

l a t t e r 1 s rank group proper i s the lowest one t o be considered below. As in the 

case of AAOs assigned t o the d i s t r i c t l e v e l but belonging t o the rank l e v e l below 

the d i s t r i c t there i s an apparent overlap between the rank l e v e l s . 

Each locat ion has a team of extension workers. The ag r i cu l tu ra l part 

o f the l oca t i ona l extension team usually w i l l be headed by a Locat ional Agr icu l -

tu ra l Assistant (LAA) and w i l l be comprised of AAs and JAAs. The AA rank includes 

a few who jo ined the ag r i cu l tura l department recent ly a f t e r completing Form IV 

plus an intensive 2-year course at Enibu Ins t i tu t e o f Agr icul ture . The res t in 

Kisumu d i s t r i c t , apart from one who worked his way up the ladder through promotion, 

were t ra ined at Bukura Ins t i tu t e o f Agr icul ture 5 b-efore independence, having 

acquired r e l a t i v e l y less formal education but reasonably within l imits placed 

on Afr ican education during the co l on ia l per iod , I t i s the l a t t e r who man 9 out 

o f the 12 LAA posts in the d i s t r i c t . 

At the bottom of the hierarchy i s the JAA rank which i s composed of 

persons with d i f f e r e n t educational qua l i f i c a t i ons ranging from primary l e v e l 

education with or without primary c e r t i f i c a t e t o 0- l e v e l school c e r t i f i c a t e . 

A major shortcoming in th i s rank i s that the s t a f f lack formal ag r i cu l tura l 

t r a in ing except f o r i r r e gu la r l y conducted short r e f r esher courses l as t ing a 

maximum of three months but f requent ly of only 2 weeks' duration. The i r f i e l d 

assignment i s t o one or two sub-locat ions which places them in a pos i t i on of 

c losest proximity t o the c l i e n t e l e t o be served as the sublocation i s the smallest 

unit in the Kenyan administrat ive set up and no s t a f f are assigned below th is 

unit even f o r other government departments. 

Thus the ag r i cu l tu ra l extension bureaucracy i s composed o f s t a f f at the 

d i s t r i c t , d i v i s i o n a l , l oca t i ona l and sub- locat iona l l e v e l s deal ing with various 

aspects o f both animal and crop- farming. An important f a c t o r bound to a f f e c t 

e spec ia l l y the in terna l funct ioning of the bureaucracy worth not ing when spe l l i ng 

out i t s composition i s that these aspects of farming organisat iona l ly in the 
6 7 MOA f a l l under three major d i v i s i ons . Crop production, Land and Farm Management 

6 7. Although these three dimensions are the ones d i r e c t l y concerned with exten-
sion and most l i k e l y t o be found in any d i s t r i c t due to the f a c t that p r a c t i c a l l y a l l 
the extension s t a f f in most d i s t r i c t s belong t o one or other o f these d iv is ions 
pa r t i cu la r l y crops they are not the only ones in the ministry . Others include l i v e -
stock, marketing. Research, Range and Management, Administrative serv i ces e t c . 
Furthermore, these more or less departmental l ines d iv is ions should not be confused 
with administrat ive unit d iv is ions c i t ed e a r l i e r . 
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and Animal Husbandry, each having a l ine o f hierarchy s t a r t ing from the head-

quarters in Nairobi and reaching out i n t o the f i e l d . One can even get the 

impression of there being three separate organisations and not one, depending 

on what l e v e l one i s looking at the Ministry . There are pa r t i cu l a r l y strong 

indicat ions o f such separateness at the headquarters in Na i rob i , and at the 

p rov inc i a l and d i s t r i c t l e v e l s , that i s only toned down by the necess i ty t o 

co-ordinate a c t i v i t i e s since they are only d iv is ions within the same ministry . 

However, below the d i s t r i c t headquarters the separateness i s f a r from 

pronounced or sometimes not even in evidence at a l l due t o the absence of one 

or more d i v i s i ons . Even though i t should not be overlooked in view of l inks 

between whatever d iv is ions present at th i s l e v e l and the higher echelons which 

i s a major f a c t o r determining the extent o f separateness. The nature o f s t a f f i n g 

at th i s l e v e l in terms of both qua l i t y and quantity depends l a rge l y on the MOA's 

p r i o r i t y p r o j e c t undertakings that in turn determines the range o f functions 

performed and hence the strength o f the various d i v i s i ons . A good case in point 

i s the introduct ion of grade ca t t l e in two locat ions in Kisumu d i s t r i c t r esu l t ing 

in a r e l a t i v e l y high concentration of Land and Farm Management s t a f f in these 

par t i cu la r areas. Thus any d i v i s i on may be s trong, weak or not represented at £ 
a l l in/ pa r t i cu la r d i s t r i c t depending on the pro j ec ts undertaken. 

Assuming f o r a moment that a good number of the d iv i s ions are adequately 

represented at th i s l e v e l there are certa in fac tors which could mit igate against 

pronounced separateness. F i r s t , in the bottom most rank there i s no spec ia l i sa t i on 

through formal t ra in ing as already pointed out and the JIAs are var iously assigned 

t o deal with s p e c i f i c crops e . g . cot ton. Land and Farm Management, Home Economics, 

4K Clubs, p o u l t r y , s o i l conservation e t c . They can also be s h i f t e d on these assign-

ments f a l l i n g in d i f f e r e n t d iv is ions of the ministry as the need ar i ses . The TAs 

are in turn a lso supposed to come t o the a id o f a l l JAAs on techn ica l matters 

underl ining the l a t t e r ' s amorphous grouping in terms of the d iv i s ions within the 

ministry. 

Secondly, both the AAO and LAA pos i t ions are by and large superv isory , 

which means that a l l ag r i cu l tura l s t a f f at the two l e v e l s are answerable t o them. 

In view of the r e l a t i v e l y small number o f s t a f f at these l e v e l s , pa r t i cu l a r l y 

the l a t t e r , and the remote locat ion o f f i e l d s t a f f posts from the d i s t r i c t head-

quarters there are more supervisory type in teract ions than would otherwise be the 

case r esu l t ing in departmental d i v i s i ons l ines being blurred. 

In addit ion a l l ag r i cu l tura l s t a f f get t h e i r monthly pay on the same 

day at the same p lace , the AAO's o f f i c e , adding t o the in te rac t i ons . This i s 
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in contrast t o the l im i ted interact ions at the d i s t r i c t headquarters which occur 

mainly due t o the fac t that the DAO holds the Authority t o Incur Expenditure 

( A I E ) , r esu l t ing in comparatively more marked d i v i s i ona l l ines that needs t o 

be borne in mind when discussing re lat ionships with lower l e v e l s . Th i rd l y , at 

the lower l e v e l s there i s a great requirement o f team e f f o r t not only among the 

d iv is ions of the MOA but even more so across m in i s t e r i a l boundaries necess i ta t ing 

c lose co-operation with other departments notably the administration and coopera-

t i v e s . 

TASK ENVIRONMENT 

The forego ing spe c i f i c a t i on o f the extension bureaucracy has been in 

terms of area of operation, tasks i t i s charged wi th , l ines of hierarchy, authority 

l e v e l s based on both educational qua l i f i c a t i ons and departmental spec i a l i z a t i on 

plus poss ib le l inkages among the departments. I t should now serve as a use fu l 

po in ter t o the elements in the bureaucracy's environment in terac t ion with which 

const i tutes the essence of i t s external funct ioning. In i d e n t i f y i n g these elements 

an important d i s t inc t i on made in the ensuing discussion i s that the overr id ing 

concern i s not with the everything in the d i s t r i c t aoutside the extension 

bureaucracy i . e . d i s t r i c t environment, but with only certa in elements outside i t 

which a f f e c t i t . 

A use fu l concept subsuming such elements i s task environment def ined as 

containing those elements relevant or po t en t i a l l y re levant t o ( the o rgan i sa t i on ' s ) 
68 

goal s e t t i n g and goal attainment. This i s undoubtedly s t i l l a broad concept but 

i t has certain advantages compared t o d i s t r i c t environment. The l a t t e r i s a 

descr ip t i ve concept while i t i s an ana ly t i c one. I t .is a lso a r e l a t i o n a l concept: 

elements in the task environment may a l t e r i f the organisat ion 's goals and 

operations change. Essen t i a l l y , the re la t ionsh ip between an organisation and 

i t s task environment i s one of exchange and unless the organisation i s judged by 

those in contactwwith i t as o f f e r i n g something des i rab le , i t w i l l not rece ive the 

support.necessary f o r surv i va l . In add i t ion , an important consideration f o r an 

organisation l i k e extension bureaucracy i s that goals and operations may be 

perce ived d i f f e r e n t l y in the f i e l d from the centre thereby great ly in f luenc ing the 

resu l t ing type of task environment. Thus while ag r i cu l tu ra l development i s the 

68. Thompson, J .D . , Organisations in Act ion: Soc ia l Science Bases of Administra 
t i v e Theory, McGraw-Hill Co,, NY, 1967, p27-20. Thompson points out that the remain^, 
environment can be set aside but not discarded f o r two reasons. ( 1 ) patterns o f cul 
can and do .influence organisat ions in important ways, and ( 2 ) the environment beyond 
the task environment may const i tute a f i e l d i n t o which an organisat ion may enter at 
some point in the future . 
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declared goal o f the government and remains our concern we must a lso pay atten-

t ion to the d i f f e r ences in perceptions o f goals and operations with the centre 

that the extension bureaucracy might have which may s t i l l or may not f a l l within 

the confines of th is very broad goal . 

Agr i cu l tura l extension programs aim par t i cu la r l y at improving the 

performance o f farm people in ways s p e c i f i c to the program being undertaken 

such as modi f icat ion o f farming pract ices or changes in market p rac t i ces . 

Programs f o r the modi f icat ion of farm management f o r example focus on such pract ices 

as the s e l e c t i on o f seeds; the appl icat ion o f f e r t i l i z e r , the use o f water f o r 

i r r i g a t i o n or the balance of cropping patterns. Thus although i t i s f requent ly 

bas i ca l l y an information s e r v i c e , f o r i t t o be e f f e c t i v e i t must change the 

pattern o f a c t i v i t i e s in farming. This requires that the recommendations of 

ag r i cu l tura l extension agents be made in the form of recommended prac t i ces 

espec ia l l y f o r farmers f o l l ow ing t r a d i t i o n a l pract ices in small subsistence 

farming found in less developing economies as compared to farmers who have become 

accustomed to innovations in farming prac t i ces such as those in modernised 

systems of agr icul ture of Europe and the USA. The l a t t e r can ass imi late and use 

information about new pract ices with r e l a t i v e l y very l i t t l e help from someone. 

In sum, the formal goal o f the extension bureaucracy i s the 

modi f icat ion o f the system of farming. For the bureaucracy to r e a l i z e this goal 

i t has to come t o terms or coDe with certa in elements in the environment which 

const i tute i t s task environment. These' are e s sen t i a l l y socio-economic and 

community organisation factors l i s t e d below embracing issues per ta in ing to the 

a b i l i t i e s o f the farmer, his s i tuat ion and opportuni t ies , tenure status o f the 

farmer and the s i z e and nature of his farm., which actions of the bureaucracy are 

supposed to in f luence e i t h e r d i r e c t l y or i nd i r e c t l y in ways b e n e f i c i a l t o the 

farmer. Which ind iv idua ls , which other organisat ions, which aggregates const i tute 

the task environment i s determined by the requirements of the technology, boundaries 
69 

of the domain def ined as points at which the organisation i s dependent on inputs rrc 

from the environment and the composition o f the l a rge r environment. The composition 

of the task environment, the locat ion within .it o f capac i t i es , in turn determines 

upon whom the organisat ion i s dependent. 

I : Physical Factors in Task Environment: 

( a ) The area 's ecology and i t s s u i t a b i l i t y f o r ag r i cu l tura l or animal husbandry 

69. Thompson Ib id . 
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( i ) s o i l types 

( i i ) land te r ra in 

( i i i ) r a i n f a l l t o t a l and i t s r e l i a b i l i t y and o v e ra l l pattern. 

I I : Population 

( a ) Distr ibut ion and density of population in re la t i on to natural resources 

espec ia l l y land 

(b ) the sett lement pattern. 

( c ) the population growth ra te . 

I l l : Community and Culture: 

( a ) Leve l o f education 

( b ) knowledge o f the outside through contact e i t h e r l o ca l l y or as a resu l t 

of migration 

( c ) a t t i tudes towards farming espec ia l l y new pract ices 

( d ) production and marketing organisations 

( e ) p o l i t i c a l network and forces therein pa r t i cu la r l y the i n f l u e n t i a l s , 

a l l iances and/or groupings (formed on status l i n e s ) 

( f ) dimensions and rate o f s o c i a l change 

IV: Local Economy: 

( a ) the system of land tenure 

( b ) s i z e and nature of farming units 

( c ) the technology of land use. 

( d ) labour supply and product iv i ty 

( e ) cap i ta l a v a i l a b i l i t y 

( f ) in f ras t ructure espec ia l l y with respect to markets or transportat ion 

routes. 

V: Nat ional P o l i t i c a l Economy; 

( a ) p o l i t i c a l leadership ob jec t i ves and p r i o r i t i e s and i t s o v e r a l l s t ra tegy 

f o r development 

( b ) resources a l located f o r use by extension bureaucracy e . g . personnel , funds, 

equipment e t c . 

( c ) ag r i cu l tura l in f rastructure provided e . g . c r ed i t i n s t i t u t i o n s , markets, 

transportat ion routes, storage e t c . 

( d ) ag r i cu l tura l research f indings on land and crops e . g . p lant breeding, 

pest and disease cont ro l , s o i l f e r t i l i s a t i o n e t c ; — 
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( e ) ag r i cu l tura l p ro j ec ts i n i t i a t e d ranging from s p e c i f i c ones such as 

introduct ion of grade ca t t l e to long term broad ones such as s o i l conservation 

or i r r i g a t i o n . 

( f ) Government o v e ra l l departmental s tructure : terms of s e r v i c e , contro l 

from the centre within the ministry and rules governing norms and att i tudes 

of government o f f i c i a l s , m in i s t e r i a l operations and t h e i r r e la t i onsh ips . 

Although these fac tors are a l l re levant or po t en t i a l l y re levant t o goal 

as we l l as sub-goal s e t t i ng and attainment, t h e i r impact and dimensions obviously 

vary within the d i s t r i c t depending on the agr i cu l tura l character o f any pa r t i cu la r 

area, that i s , t h e i r impact i s not as i s o l a t ed fac tors but within a f a c t o r i a l 
70 

pattern. Thus they may in one way or another determine the nature and d i rect ion 

of development e f f o r t . Furthermore, at the l e v e l o f farmer-extension worker 

contact they may determine f i r s t the appeal and p r a c t i c a b i l i t y o f proposed 

innovations which enhances the chances of t h e i r adoption and secondly the approach 

that i s necessary to get people t o accept such changes. 

The d i f f e r e n t i a l impact, .it should be emphasised, hinges on organisat ional 

c apab i l i t y , a use fu l conception of which i s in terms of power and dependence. In 

the f i r s t p lace an organisation i s dependent on some element of i t s task environment 

( 1 ) in proport ion t o the organisat ion 's need f o r resources or performances which 

that element can prov ide , and ( 2 ) in inverse proport ion to the a b i l i t y o f other 

elements t o provide the same resource or performance. Secondly, dependence can 

be seen as the obverse of power. Thus an organisation has power r e l a t i v e t o an 

element of i t s task environment, t o the extent the organisation has capacity t o 

s a t i s f y needs of that element and to the extent that the organisation monopolies 

that capac i t y .^ 1 

The actual impact o f the various elements in the task environment on 

the extension bureaucracy can be use fu l l y understood by f i r s t drawing a d i s t i nc -

t ion between elements exogenous to the task environment and the endogenous elements 

and then introducing the l a t t e r i n t o a more general scheme as constra ints , 

contingencies or var iables according t o t h e i r impact. These categor ies o f f a c t o r s , 

i t should be pointed out, are those invo lved in organisat ional action when i t 

conforms to an open system l o g i c meaning .in short that the organisat ion i s opened 
. 72 

to environmental in f luences . 

70. Chard, E. D is t r i c t Government and Economic Development in Kenya, Ph D 
thes i s , Univers i ty o f Ca l i f o rn i a , Berkeley, 1970. p4. 

71. Emerson, R. M. , "Power Dependence Relat ions" American Soc i o l o g i ca l Review, 
Vol 27, 1962, pp 31-40, quoted in Thompson op c i t pp 30-31. 

72. Thompson op c i t p20. 
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Exogenous elements as opposed to endogenous elements br ing about 

environmental f l ao tuat ions that penetrate the organisation and require the techni-

ca l core to a l t e r i t s a c t i v i t i e s . The primary ex igencies t o which the technica l 

core i s ore inted amenable t o such changes are those imposed by the nature of the 

technica l task such as the kinds of co-operation of d i f f e r e n t people required t o 

get the job done e f f e c t i v e l y . These can be grea t l y a f f e c t e d by f a r o f f removed 

elements such as world market pr ices or by very close ones such as f o re ign aid 

p o l i c i e s , pa r t i cu l a r l y the leeway f o r i n i t i a t i o n and par t i c ipa t i on in ag r i cu l tura l 

p ro j e c t s by in te rnat iona l aid agencies, but are a l l the same exogenous elements. 

I t can be argued that the centra l government and the nat iona l p o l i t i c a l 

s e t t i n g are a lso exogenous elements due t o the f a c t that the centra l government 

i s the largest suppl ier o f the various resources which const i tute the input used 

by the extension bureaucracy. That by varying the kind and/or quantity o f these 

resources i t brings about environmental f l ac tuat ions that penetrate the organisat ion 

requiring major a l ternat ions of i t s a c t i v i t i e s . The imp l i c i t assumption in the 

argument why i t does not hold i s that the extension bureaucracy can operate 

autonomously o f the centra l government rules supposed t o govern i t s a c t i v i t i e s 

in r e l a t i on t o these resources. This , however, i s not the case. I t i s to the 

contrary considered a task environment element in so f a r as i t seeks to l im i t 

the d iscre t ion or contro l outr ight the actions of the extension bureaucracy as 

i t s subordinate organisation and also judges i t s performance. Thus centra l 

government elements are d i r e c t l y or po t en t i a l l y re levant t o the extension 

bureaucracy's goal s e t t i n g and more so t o o v e r a l l goal attainment l i k e other 

elements of the task environment. 

Elements in the task environment can be c l a s s i f i e d as noted already 
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as constra ints , contingencies or var iables depending on t h e i r impact on the 

organisation as environmental in f luences . Some fac tors become constraints in 

that f o r some meaningful per iod of time they are f i x e d conditions to which the 

organisation must adapt. Some of the f ac to rs become contingencies which may or 

may not vary but are not subject t o arb i t rary contro l by the organisat ion. 

In other words that outcomes o f organisat ional action are in part determined by 

actions of these elements in the environment. And elements which the 

organisation can contro l are var iab les . On the one hand the cruc ia l problem f o r 

the organisat ion in regard t o var iables which are under contro l i s coordinat ion. 

On the other hand the c ruc ia l problem in regard t o constraints and contingencies 

which are what the economists f am i l i a r l y c a l l exogenous var iables i s adjustment 

since they are not under contro l . 

73. Thomnson Ib id . 
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The constraints that can be i d e n t i f i e d p rec i se l y include s o i l types, 

land t e r r a i n , r a i n f a l l pat tern; population : d i s t r ibu t i on , dens i ty , growth 

rate and settlement pat tern ; the system of land tenure and unfavourable a t t i tude 

towards certa in farming p rac t i c es . Among the contingencies the more obvious are 

r a i n f a l l r e l i a b i l i t y and t o t a l ; p o l i t i c a l network and. forces that may g i v e , 

withhold, or a l together discontinue support; and the centra l government develop-

ment s t ra tegy par t i cu la r l y the resources made ava i lab le t o the extension 

bureaucracy by the s t ra tegy . Once the various resources including technica l 

knowledge, Farmers' Training Centres, demonstration mater ia ls , loans i t has a 

hand in administering are secured by the extension bureaucracy they const i tute 

a bulk of the var iables under i t s contro l . 

However, the d i s t inc t i on made between constra ints , contingencies and 

var iables i s not a hard and f a s t one. In fac t there are instances of overlap 

under s i tuat ions o f rapid change posing problems f o r c l a s s i f i c a t i o n . For 

instance whi le wide var iat ions in the amount and occurence of r a i n f a l l from 

year t o vear make the t o t a l e c o l o g i c a l f a c t o r a c ruc ia l contingency at the same 

time the great v a r i a b i l i t y in i t s e l f can be regarded as a constraint on certa in 
74 . . . . . . . 

programs. S imi lar ly changes m governmental socio-economic p o l i c i e s or goals 

and operations general ly can make the socio-economic elements become e i t h e r 

contingencies or constraints . But a high frequency of po l i cy change would 

d e f i n i t e l y be a constra int . Also change in s o c i a l at t i tudes of the populace / 

on c a t t l e f o r example can make elements that were o r i g i n a l l y considered constraints 

become contingencies or just var iab les . 

There fore , emp i r i ca l l y , a use fu l guide in es tab l i sh ing the categor ies 

o f the various elements i s a two-part propos i t ion . F i rs t that the more heterogenous 

the task environment the greater the constraints presented to the organisat ion. 

Secondly, the more dynamic the task environment the greater the contingencies 
75 

presented t o the organisation . Thus in our case, one can general ly see the 

f i r s t part o f the proposi t ion applying t o phys ica l fac tors and population which 

are subject t o a very slow process of change and there fore become more or less 

constraints depending on the extent o f heterogenei ty in t h e • d i s t r i c t . The second 

i s appl icable to the r e l a t i v e l y more rapid socio-economic changes t r i g ge r ed o f f 

by the thrust o f government po l i c y on economic development that t o some extant 

a f f e c t s even the physical and population factors resu l t ing in the extension 

bureaucrach being faced f o r the most part with contingencies. 

74. Chard, on c i t p6 

75. Thompson, op c i t p73. 
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To conclude th i s sect ion on development, in addit ion t o i d e n t i f y i n g 

the various fac to rs in f luenc ing the process o f change due t o the in te rac t i on of 

the ag r i cu l tura l extension bureaucracy and i t s environment in the ag r i cu l tura l 

development process as we have already done, we should spec i f y the type o f change 

envisaged. To begin with a key point t o understanding the type o f change i s a 

recognit ion o f the f ac t that rural development ob jec t i ves extend beyond any 

par t i cu la r s e c t o r , f o r example agr icu l ture . A rura l development programme 

includes a mix of a c t i v i t i e s comprising ag r i cu l tura l output, creat ing new employ-

ment, improving health education as w e l l as housing and expanding communications. 

But i t i s a lso true t h a t , although i t i s only one s ec t o r , in view o f the fac t 

that agr icul ture employs a labour force w e l l over 80% of the en t i r e A fr ican 

population in the continent improvement o f agr icul ture both in per capi ta 

product iv i ty l e v e l (per land unit and labour hour un i t ) and composition of 

productions w i l l have f a r reaching pos i t i v e consequences f o r rural development 

e f f o r t s . 

Furthermore, in s t r i v i n g f o r these noble goals i t i s important to 

remember the now popularly held view that whether in food, hab i ta t , health or 

education, i t i s not the absolute scarc i t y o f resources which explains poverty 
7S 

in the Third World but rather t h e i r d i s t r i bu t i on . And the mechanism by which 

the extension bureaucracy aims at improving the system of farming i s p rec i se l y 

through the d is t r ibut ion o f goods and serv ices or more general ly resources. 

The c ruc ia l issue is there fore one of access to these resources t o 

enable the populace to s a t i s f y t h e i r needs. Therefore i t i s whether extension 

o f these resources ensures an equi table and e f f i c i e n t d i s t r ibut ion that points 

to i t s r o l e pa r t i cu la r l y in agr i cu l tura l development as a c ruc ia l component o f 

rural development and hence in o ve ra l l development in view of the decisiveness 

o f rural development f o r the l a t t e r al l -embracing process. 

But since access t o such resources i s usually determined by s o c i a l and 

economic structures in soc ie ty which may not be conducive t o an optimum d is t r ibut ion 

any s i g n i f i c a n t red is t r ibut ion in the patterns of access may be expected only 

with some transformation of these structures . Hence the d e f i n i t i o n of development 

as de l i be ra t e l y planned action designed to fundamentally a l t e r the economic and 

s o c i a l structures thereby e f f e c t i n g a process o f resources a l l o ca t i on and i t s 

76. Paul, J.C.N, and Dias, C„J. , "Law and Resource D is t r ibut i on " , op c i t p3. 
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close concomitmt resource generat ion, the s tructura l change most sa l i en t t o 

development, aimed at s u f f i c i e n t improvements in the l i f e o f the majori ty o f 
77 

t i e population. This d e f i n i t i o n i m p l i c i t l y ca l l s f o r balanced development 

and considers the twin ob j ec t i v es of equity and growth as equal ly important. 

7 , . For a b r i e f but luc id discussion o f development and i t s re la t ionsh ip 
t o s o c i a l c o n f l i c t and p o l i t i c a l power as we l l as the important notion that 
development i s a normative concept denoting progress in achievement o f happiness > 
d igni ty and s o c i a l jus t i ce see Migot-Adholla, S.E. "Rural Development Changing 
Perspect ives and Po l i cy Assumptions", Law and Rural Development Seminar Kisumu 
1977. For a more de ta i l ed treatment o f the concept along these l ines see Kyong-
Dong, Kim, "Toward a Soc i o l o g i ca l Theory of Development: A Structural Perspective® 
Rural Sociology Vol 38, No 4, 1973 Uma Lele gives an analogous d e f i n i t i o n of rura.' 
development s p e c i f i c a l l y as improving the l i n ing standards of the mass of the low 
income population res id ing in rura l areas and making the process o f t h e i r develop-
ment s e l f - sus ta in ing . The Design o f Rural Development, Johns Hopkins Press , Bait: 
more, 1975, p20. 




