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ABSTRACT

Non-Government organizations (NGOs), deservedly or not, have
established a reputation as the leadins practitioners of the rural develorment
in Africa. African governments have responded ambiguously to the presence of
these new agencies, on the one hand valueing the economic resources NGOs can
raise, but resisting political pluralization implied by nopular
development action. The paper describes the growth of NGOs in Africa and
proposes a framework for analysing the dynamics of NGO-government relations.
By means of examples drawn mainly from Kenya and Zimbabwe, the paper
illustrates the strategies used by governments to exercise control and NG(s to
assert autonomy. An argument is made that the contribution of NGOs to
development, and the attitude of governments towards the voluntary sector, are
determined more by political than economic considerations.
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INTRODUCTION

In retrosnect, the 1980s mav turn out te he the '"NGO decade" for
rural develomment in Africa. Recent orcanizational nerfermance seems to
suggest that non-government organizations (NGOs) have a comparative advantage
over internationel doncr agencies, national governments and orivate firms when
it comes to addressing the basic needs of the rural mnoor. There is growing
evidence in the literature on the develonmental role of the voluntary sector
that NGOs can sometimes be effective at alleviating noverty and hunger.
Onerating with minimal resources on micro-projects in neplected regions, NGOs
promise to strengthen rural peonle's abilities to improve their own

ccnditions.

NG@s have entered the limelight as governments thmmughout Africa
have befun to retreat from ambitious attempts to snensor secioeconomic
development "from ahove'. After a quarter century of central planning and
notwithstanding substantial investments in education and health services,
African govermnments have shown limited canacity to raise rural standards of
living. Under the comPined pressure of srowing international indebtedness and
declining economic productivity, puhlic services in the African countryside
have actually hegun to break down. The dovastating African famines of 1974
and 1984 emphasiscd nct only the apnarent helplessness of some governments in
the face of natural catastrophe, Fut also the centrality of non-government
orcanizations as conduits for relief and develonment assistance. Especially
in the remotest regions of the African countryside, sovernments have often had
little choice but to cede resmonsibility for the provision of hasic services

to a church, an indigenous self-help groun, or an international rclief agency.

A change in the climate of debate about international develonment
policy has also helped tn thrust NGOs into prominence at this time. There is
an unusual conjunction of ideas in which develonment theorists of diverse
persuasions agree con the ineffectiveness »f the State and the need for
institutional alternatives. From a "left" perspective, nroronents of popular
participation in develonment nerceive NGOs as an instrument of empowerment
that will enable "beneficiaries" tc take contrcl of their own lives (Friere

1970; Hellnsteiner 1.978: Gran 1983). Elements within this school are
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disillusioned, not only with State sponsorship, but with "developmentalism'
itself. They point to eviderce that eccnomic growth and industrialization is
usually accommanied by dependence, imnoverishment and marginalization. They
consider that sustainahle develorment can only be achieved on the basis of

full political and ecoromic particiration by ordinary working folk.

At the same time, NGOs have also found favour from the "right" and
have benefitted from the current fashion for the privatization of development
interventions (Berg 1981; USAID 1982; USAID 1886a). During the 1980s,
official bilateral aid agencies and multilateral lending institutions made
assistance conditional uron the accentance by host governments of 'structural
adjustment" policy reforms. Such reforms contain requirements for reduced
economic intervention Ly governments and for the allocaticn of resources hy
market forces. While these donors may rrefer the caritalist firm as the
organizational model for a reinvigorated private sector, they have found that
indigenous large-scale lusiness enternrises are few and far between in Africa.
The weakness of the privatec secter has led the develomment assistance
community to exnlore the alternative of working through non-profit, voluntary

institutions.

At the heart of these dehates is the issue of the mrorer role of the
State in civil society and in economic develorment. Where does responsibility
rest for the well-teing of a naticn's reople? And how might institutional
arrangements he made for sharing the enormous task cf rural develorment? At
base, the relationship !etween governments and non-government organizations is
a political question that impinges on the legitimacy of various tynes of
institutionsto exercise rower. Who has the right to assert leadershin, to

organize people, and to allocate rescurces in the development enterprise?

The new prominence of NGOs naturally attracts the attention of
public authorities. Whether NCOs are international cr community-tased, all
operate within the houndaries of 2 nation-state and at the ~leasure »f a
sovereign government. FPecause governments resist any reduction of their
leadershir mle in development, thev are likely to attemmt to condition the

context for vnluntary sector activity, for example Tty enactinc le-
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administrative rcoulations to control NGOs. On the other hand, NGOs are
beginnine to find themselves in a rositicn tec influence the way that
governments conceptualize and imrlement devel~pment rrorrams. The innovative
NGO ideology challenfes the conventional wisdom of "what works" and raises
issues that are rightfullv part of a ruklic palicy debate on rural
development. Governments and NGOs therefore find themselves interacting in
new ways that requircg loth parties to think carefullv about how to handle any

conflicts that might arise.

The present paper attempts to open a discussion ahout the political
relaticns between governments and non-ravernmental develorment apencies.
Following, some introductory material, the naper is divided into two narts, one

conceptual, the other emrirical,

In Part One, I protose a framework for analysing rovernment-NGO
relations. I describe the different rolitical and erganizational
characteristics of public and voluntary agencies witlh a vicw to understanding
the dynamics that drive each type of institution. I subseauently identify the
factors that affect the relations between governments and NGOs -- including
the tyne of governance tcystem and the type of voluntary activity. The key
issue exnlored is the political tension hetween government's urpe for order

and control and the NGO quest for organizational autonomy.

Part “Two applies this conceptual framework to an analysis of the
prevalent trends in gevernment control and NGO response in sub-Saharan Africa.
I identify -and descrite the range of regulat~ry mechanisms actually employed
by governments -- monitoring, coordination, conptatien, dissolution -- and the
varieties of reaction that NGOs evince -~ low profile, selective
collatoration, and policy advocacy. A series of capsule case examrles
provides surporting empirical data, mostly from Fast and Southern Africa and

notatly frcm Kenya 2nd Zimbatwe.

The Grmwth of NGOs

Africa has a long bistery of creanized voluntary action which helps
to exrlain the continent's recentivity to NGOs today. In precolonial

times, political organization was intesrated within a social network of
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kinship ohligationg incurred through the structure oFf the extended family.
Individuals were exnected to share food, lahour and nroductive assets with
relatives and had a right in return to expect livelihood support frem others
while chiefs were able to comnel commoners to till their fieclds -- that is, by
calling upon the authority of the traditional State -- the most typical form

of organizaticn was voluntary and recinmcal exchange among equals.

During the colonial period, the State stood aloof from rural
development and concentrated on the regulatory functions of maintaining law
and order. Non-government crganizations, in the form of churches and
missionary societies, were tte principal providers of health and education
services, especially in the undeveloped hinterland. Only at the eleventh hour
of colonial rule, in belated reaction to nationalist political agitation, did
the State assume responsibility for develonment services. Government
attitudes to NGOs in the colonial pericd ranged from laissez-faire to attempts
to sever the links hetween the church mission system and the nationalist
movement. Significantly, Africa's first modern N30s sprang up during this
period in the form of ethnic welfare associations which articulated the social
demands of newly-urhanized Africans. Such NGOs formed the huilding hlocks of
nationalist political parties and played an exrlicitly political role in

contesting the authority of the colonial envernment.

In the post-colonizl pericd, NGO develorment nrograrmes have
mushroomed. The .Orranizaticn of Economic Cocperation and Develonment (OECD)
ccnsiders that un te 6,000 liG0s exist worldwide, thourh breakdowns of this
figure by continent and country are difficult to come My (OFCD, 1981; Gorman,
19845 InterAction, 1986). Accordirg to hest estimates, more then 400 NGOs of
all types operate in Kenya, up from 125 in 1974 (USAID, 1986h; KNCSS 1987).
ccuntine only those orranizations that helons to official NGO coordinating
lrodies, there are at least U6 registere” “GGs in Ethicnia, 9% in Uganda, and
80 in Zimbabwe (InterAction, 198€). In most African countries NGOs (-liver a
significant rroportion of health services -- un to 35 percent in Kenya -- and
are often tbe only service apencies operating in the remoter rural areas.
Durine the widestread dmught of the early 1980s, for examrle, indigencus
and international NGOs mounted coordinated food reilief eofforts across the

continent that predated similar government vrorrams by marny months,
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The term "N®R" embraces a ranfe of orranizations of diverse seale
and character. Three principal categories cian be identified. First, there

are community-tased associations which have a small and intimate membership,

are run by the members themselves, and rely on limited amounts of primarily
local resources. Second, there are nationdl NGOs whose small professional
staffs provide suprcrt services -- in the form of manayement training.
information exchange, or rolicy remresentation -- to the frassroots

orfanizations telow. Finally, there arc international relief and development

agencies which have large professional staffs, field offices in several
countries, and worldwide fudeoets which compare in size with those of the
smaller governments in Africa. Tor the purmses of this analysis,

community -Fased and national NGOs will sometimes be referred to toijether as
"indigenous" NGOs in order to jointly distinguish them from their

"international™ ccunterparts.

All tymes of NGOs have grown in numbers and scope as a result of
a recent influx of foreign aid into the voluntary sectcr. The outpouring of
rublic support for private charitable appeals like Band Aid/Live Aid for
Africa and USA for Africa is only the most celebrated indicator of a shift in
the way that aid resources are accumulated and delivered in the 1980s. Even
as overall aid levels have declined in recent years, the amount of official
bilateral assistance channelled throurh international NGOs has more than
tripled, from $332m in 1973 tc 1.18 hillion in 1983 (Smith 1987). The
Europcan Economic Community currently contributes over $600 million annually
via this route and the Canadian International Development Apency (CIDA)
directs a full 12 percent of its aid throush NGO intermediaries (Brodhead,
1987). Even multilateral agencies like the United Nations Develomment Program
(UNDP) and the World Bank are belatedly secking NGO partners for the
implementation of develonment projects and are cncouraging government-NGO
joint ventures. A total of $1 billion is thought to bhave recached Africa

through combined NGO channels in 1986 (Enatling Envircnment, 1986).

Having been "discovered" hry the international development community,
NOs are becoming increasingly confident in asserting an alternative
development strategy. David Korten arfues "that the most advanced NGOs have

passed through the carly stages of organizational evolution and have now
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entered a third generation (1986, p.6-7). NG development strategy has moved
beyond the provision of erergency -relief and social welfare~setvices and
beyond even the estaklishment of economically self-suprorting development
projects. Organizationz are now attemrnting to 'scale up", to professionalise
staff, and to act as a catalyst among puhlic, private and N& agencies in
creating a supportive environment for national development. NGOs are even
beginning to cain a vcice at the international level through glohal consortia
and networks like the International Council of Voluntary Agencies (ICVA), the
International Council of Social Welfare (ICSW), and Develonment Inncvaticns
and Networks (IRED), :all based in Eurcpe. Important African contributions to
the delhate on international develorment policy include the "Declaration of
NGOs on the African Eccnemic and Social Crisis™ at the snecial session of the
United Nations in May 1986, and the formation of the continent-wide Forum of

African Voluntary Development Organizations (FAVDO) in May 1987.

Whether NGOs can fulfill the exnectations now placed on their
shoulders remains to be seen. The claim that NZ3Js are more "effective® --
that is, able to attain stated goals -- than other forms of development
orranization is, of course, an emrirical question. The evidence to date
susifests that orcanized voluntary action can improve nonular access tc weter
and sanitation facilities, primary health services, and credit and management
supnort to small-scale tusiness enterprises (USAID 1286, Smith 1987).
Moreover, awareness training among clients and participatory decision-making
scem to contribute to the sustainability of this type of develonment activity.
Hyden has made ncerhaps the mest articulate and spirited case for N@Os in
Africa in terms of their closeness to the grassroots, motivated field staff,
and low-cost management style (1983, 119-123). Charters adds that a key NGO

advantage over aovernment is the ahility to act quickly (1927, p.l1).

On the cther hand, NCOs also suffer from a set of basic organizational
weaknesses that inhibit the impact of tteir work. K0 nrojects are often
isolated from one another and from nlanned sovernment interventions, and
are difficult to replicate in dissimilar environmertal conditions.
Moreover, "small" is usually expensive, ani while NG micrn-nrojects may he
rolatively effective, they are alsc usually inefficient. There is a

persistent shortage of skilled manarers in the voluntary secter and a 1:.
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clarity abcut the menazement Princirles that underrin participatory modes of
development. Finally, becauss rcsearch and cveiuation are not always
conducted, very little in the way of systematic learnin- is heing gleaned from
the NGO experience (CEC 1¢81; Smith 1987). 1In a tolline critique of inflated
claims for effectiveness, Judith Tendler has assembled evidence from Latin
Arerica that NG0s do net always deliver sustainahle benefits or reach the very
reorest (ch. Tendler, 1982; DAI, 1979). And Mutisc has questioned whether
NGNs in Africa actually involve peonle in choices of technolefy, cr merely

serve as a conduit feor pre-processed nlans (1985, p.65).

Indeed, in Africa, NGNs face the danger of being oversold. The
positive reputation of NGOs in this context has arisen hy default -- as a
response to the shortcomings of State interventicn -- rather than from a

systematic review of concrete accomnlishments. Enthusiasm for NGO apvroaches

must be temnrered by the recognition that the organized voluntary sector in
Africa is still extremely weak and denendent, even compared with other tThird
World countries. As Hyden reminds us, there are few indigenrus organizations
of any strength, msst NiCs teing local branches or affiliates of international
organizations which rely heavily on outside Sunding (1983, 119). NGOs will
find great difficulty in winning recornition from povernment as credible
development actors for 2s long as they lack a solid domestic financial hasc.

Indeed NGOs relate to African governments in a context of assymmetrical power.

The Issue: Who Leads Dawve lonment?

The growth of NCO's peses a dilemma for the State. Should the
public authorities cneourare or discourage nrivate institutional initiatives

in rural develomment?

On the one hand, orv¢anized veluntarv.activity promises to contribute
to the imnrovement of living standards, a developmental pcal to which
governments are themsclves committed. At hest, the ‘lelivery of NGO services
to rural areas can reduce the weirhty manaserial and fiscal burden of
previding service coverage on a nationwide hasis. In mest African countries,

rural extensicn services orerate onlv intermittently, if at all. Faced with
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inadequate budgetary resources, extension agencies lack the material means to
execute their programs and to pay personnel on time. As a result they
encounter declinin; morale, staff defections, and a lack of organizational
effectiveness. Under these circumstances it would appear to be in the putlic
interest to enccurage NGOs to serve the State in an auxilliary = service role.
Indeed, an incumbent political regime might stand to gain if NGOs can mobilize
resources and deliver henefits to regions and classes that are otherwise

unreachable.

On the other hand, effective NGO initiatives may reflect unfavourably
on the government's performance at inducing rural cdevelopment. During the
nationalist struggle and from the outset ¢f independence, political leaders
held out the prospect of new opportunities and improved life chances for their
followers. The very legitimacy of African governments has come to he
predicated on the capacity t~ make g00d on promises of econcmic and social
advancement. Governments are therefore loathe to admit that they have
performed poorly because of the implicaticn this helds for their right to hold
power. They may be unwilling to allow credit for socioceconomic progress to
accrue to any or-anizatinn other than the State itself. Rather than regarding
NB0Os as allies in the develrmment enterprise, leaders can come to distrust
them as potential challencers in the realm of pclitical leadership. At worst,
NGOs which organize clients at the local level may sow seeds of political

discontent from which opposition can be miunted egainst an incumbent regime.

The issue of govermment-NGO relations therefore raises fundamental
questions about the balance between civil society and the State in Africa. In
the West, volunt~ry associations played a formative rcle, not only in the
accumulatinn of econcmic wealth, but as a crucible for forging an attachment
to bhasic democratic values among the ncnulace at large. Informed and active
citizens orfganized into autonnmous associations and representative bodies were
scmetimes able to previde a counterweight to the accumulation of excessive
power by the State. In Africa, however, the sequence of institution-buil ling
has departed from this checked and balanced model. Politicel independence saw
the intact transfer of an already larce and strong ("overdeveloned ') State
from colonial to naticnalist hands. Pelitical leaders generally chosc to uae

State power to attempt to weld together the ethnically-veried peonles wi
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their bouniaries intc scme semblance of naticnhcod. The gencral trend has
therefore been towards peclitical and administrative centrelization with
independent ormanizaticns swert under the wing of the one-party State or
aholished completely under military rule. Because porular democracy is not on
the immediate acenda, the "plurailizine' contribution of NGOs is not

necessarily valued cr welcomed *v the nowers-that-be.

The relationshin bhetween governments and N(Os is further complicated
by the fact that both operate in an international arena. In Africa, foreign
assistance compnrises a larrer proporticon of public revenues then in ény other
part of the world, Governments tend to welcome NGO initiatives that attract
foreign resources as long as they are acdditional to existing Fflows of
concessionary development carital. Rut pnlitical leaders can react negatively
if donors berin to reallocate develonment assistance away from governments and
in favour of NGOs. It is clear that intermational donors are increasingly
enamoured of NGOs and often tout them as 2 flexible alternative to the
bureaucratic rigidity of the State. The fact th~t this can have the effect of
reducing official aid revenuves does not encdear NGOs to the authorities. In
reality, the holdings of the national treasury may be unaffectad if NGOs oan
relieve government of some of the burdens of service celivery. And if the
claim is true that NGOs can do certain rural dove.ooment jobs with greater

efficiency than governments, then there may even le a nct fiscal benefit.

But povernments are likely to interpret shifts in funding patterns
by foreign donors in political rather than economic terms. The control of
resources, and the use of such control in 'uilding political support and
staying in power, is more important to political leaders than the nicecties of
economic cost-benefit analysis. TIoreign aid is such a lucrative source of
largesse that the State is unlikely to allow it tc sli; easily from its grasp.
Moreover, African govermments also insist on the soverirn ripht to act as
gatekeepers tetween organizations within their torders and agencies from the
outside world. They are particularly sensitive to any implication that donors
might seek to influence the choice of priorities in rural development or any
other policy snhere. When issues of national sovereignty are at stake,

governments are likely to scrutinize the international connections of NGOs

with particular care.



PART ONE

A TRAMEWORK FOR ANALYSING GOVERNMENT NGO-RELATIONS

Govermments and NGOs are separate species of organization. Crudely
stated, the organizational imperative of the State is administrative command
and control, wherecas NGOs seek to inculcate autonomous and participatory
action. Because all institutions are compley structures, and the actors
within them are driven by mixed motives, such a characterization may be
overdrawn. But, in order to better understand the dynamics of government-NGO
relations, it is worth extracting for analytical purposes the distinctive

objectives and methods, structures and cultures of each type of organization.

The hasic function of government, in aAfrica or elsewhere, is to
impose and maintain order. Because Africa contains the newest of nations, the
problem of forping unified control over a national territory is perhaps more
pressing and intractible than in any other world region. Even if a government
professes a developmentalist idenlogy ~~ as all African governments do --
their first responsitility is to maintain the integrity and security and
national reilm. In situations where the values of governability and
develonment run counter to one another, the public authorities are hound to

opt for the former.

In the quest for political order, most African governments have
endeavoygj to eliminate independent centers of power. The universal trend to

centralization represents an attemmt by political leaders to enclose an unruly

political environment within the confines of a unified set of manageable
political institutions. Where they exist, organizations like labour unions,
agricultural cooperatives and professional associations have usually heen
coopted and contained within a corporatist form of political mononoly. The
State has often attempted to preempt the formatior. of indenendent associations
by setting up alternatives of its own: for example, the cooperative movement
in most parts of Africa is sponsorec from above, usually by a Ministry of
Oooperatives; local development committees are mandated for every rural
administrative unit, usually according to a blueprint drawn up, not by the
Ministry of Planning, but -- illustrating the excesses of overcentrslization

-- by the Office of the President.
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Because they distrvst indenendent initiativ~. African governments
have tco often fallen back on reculaticn as a mechanism for propelling change
in the countryside. Following colonial preccedents, African sovernments have
used lesal authourity to mandate changes in such basic institutions as rural
land use patterns and agricultural markets. The State justifies these changes
in terms of benefit for rural residents but, on closer examination, reform
often * turns out to he structured for the convenience of the authorities:
village consolidation schemes, for example, have usually teen designed to ease
cerntral planning and service ... delivery; agricultural 'prices and levies have
been set to swell the coffers of the naticnal treasury. Far from capitalizing
on rural folks' genuine desire to develop themselves, the African State has
usually relied on standardized regulations that have discouraged woluntary

initiative and led to popular disillusionment.

Notwithstanding ideological commitments to popular mobilization,
official policy has usutlly contributed to a shrinking of the civic arena and
a tightening of political control. Flectoral reforms in postcolonial .Africa
have been consistently aimed 2t reducing popular participation and
guaranteeing continuity for incumbents. Administrative reforms to
decentraliza develooment planning hive usually served only to strengthen the
technical authority of government field officers. over the local resource
allocation process. Indeed, the principal task of centrally-appointed
officials is to contain and manage local demands. Because African governments
favour a controlled and prediciidle political environment, they end up
legitimizing and protecting the status quo. With few exceptions, the trend in
national governance in Africa over the last thirty years has been
conservative. In the effort to demonstrate authority, African governments

have too often fallen into the trap of authoritarianism.

By contrast, developmental NGOs display a set of characteristics

that run counter to this Statist model.

Governments and NGOs differ partly by definition, since voluntary
agencies identify themselves 2as “mon-governmental’ as a way of distinguishing

their approach from that of the public sector. While some writers object to
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the designation "nmon-government' as a negative and contentless label (Fowler
1985), I find it a valuable descriptor for the purposes of this paper. In an
important sense NGOs can be defined in ¢epys - ©f their commitment to
organizational autonomv. They see themselves as wowing allegiance to no vested
interest but, instead, claim a direct relationship with social groups and
movements. Even if they cannot deliver, NGOs promise an alternative to
entrenched and bureaucratic methods of doing development. And, in a sector

where organizations are weak and fragmented, complete autonomy is never.
feasible or desireable. Yet voluntary organizations still find it useful to

define their identity in terms of independence from the dominant institutional

presence and practizes of the State.

All NGOs -- whether community-based, national or international --
share to some degree the organizational principle of voluntarism. Voluntary
effort can take the form of collective labour on community projects in the
poor countries or public fund-raising appeals in the industrialized world,
The concept of voluntarism cuts across the common distinction between
"membership organizations" that help themselves and "service organizations"
that help others (Leonard, 1982). Whatever its form and scale, voluntarism
sets NGOs apart. Public and private agencies are organized according to
different principles: the exercise of authority and the pursuit of profit
respectively. Together with othernon-profit service agencies -- like
universities, churches, and unions -~ the NGO community might even be said to
constitute a "third sector' (Esman and Uphoff, 1984). In practice, of course,
NGOs are not sustained by voluntarism alone; in order to survive, they may
come to depend on donor resources rather than spontaneous self-help effort;
and in order to grow, they often have to engage in income-generating
activities or build professional bureaucracies. But NGO leaders tend to set
basic organizational objectives and recruit and motivate staff on the basis of

a shared core belief in the value of unrewarded public service.

The NGO approach is also mobilizational: it seeks to stimulate and

release popular energies in support of community goals. While practice does
ot always live up to ideology, NGOs are generally more likely than

governments to work with the roor and disadvantaged elements in society.
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Since some N30 programs begin with disaster reli.., their clientele is often
composed of refugees or displaced persons with no permanent home or visible
means of support. Alternatively, NGO clients may specifically target their
program on "difficult" areas of the countryside far from administrative
headquarters or in inhosritable agro-ecological zones; or they seek out women
or members of minority ethnic groups. While NGOs were once guilty of
paternalism and welfarism, almost all now see community organization and
popular participation as essentizl ingredients of sustainable development.
The most progressive NGOs rely on radical analyses of the political economy of
poverty and techniques of awareness-raising and conscientization. "Third
generation" NGOs are particularly likely to hcld political empowerment and
policy voice as central tenets. They no longer regard themselves as direct
providers of material assistance but as development educators and capacity
builders whose task is to enable the poor to demand sncial justice for

themselves.

NGO concerns for poverty alleviation, political liberation .and

social justice reflect . the generally forward-looking orientation of NGO

leadership and staff. Experimentation in programming tends to challenge the
standard operating procedures of povernment apencies. The NGO approach
therefore tends to attract personnel from a background in the religious left
and the Gandhian pacifism. Only gradually is the gospel of liberation
theology penetrating the mainstream Christianity in Africa, through progressive
individuals in the Catholic church and through the social responsibility
programs of national affiliates of the World Council of Churches. NGOs help
to provide a home for new ideas and to legitimize them so that they are not “
immediately branded as subversive. And, as institutions emerge that offer
wosk for social transformation as a professional option, adherents of minority
viewpoints can find opportunities for employment and expression that would

otherwise be closed by the State.

Factors affecting Government-NGO Relations

Precisely because governments and NGOs are orsianized differently and
use contrasting approaches to rural development, they are likely, at times, to

come into conflict. Massoni has argued that, in practice, "most governments
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cooperate with most NGOs" (1985). This observation holds true for Africa
where the two parties have generally been able to work out a mutually

acceptable modus vivendi. While governments and NGOs in Africa may not

succeed in entirely eradicating instituticnal comnetition and mutual
suspicion, they are usually able to avoid oren conflicts that debilitate the

national rural development effort.

In a continent as diverse and rapidly changing as Africa,
government-NGO relations naturally vary from place to place and from time to
time. The amount of operational space available to the voluntary sector
depends on the interaction of particular governments with specific NGOs.
Since the generic characteristics of the two types of organization sketched
above cannot capture all the nuances of individual cases, it is necessary to

look more closely at certain ideosraphic aspects of institutional performance.

As before, let us look first at the government side.

Much depends on the nature of the governance system. States with

civilian constitutions that provide for freedom of association are more likely
to tolerate NGO activity than military or mertial law regines. Multiparty
systems, few as they are in Africa, are likely to be more hospitable to NGOs
than governments which are still in the process of consolidating power in a
single-party st te. And to the extent that informal political influence
determines the actual distribution of political and economic rewards,
politicians are likely to welcome NGOs as an additional source of spoils for
distribution. NGOs are therefore likely to find encouragement in countries
where political parties are weak and politics is conducted along personalistic

and patronage lines.

To a lesser extent, the prevailing policy regime also influences the

space available for voluntary organization. One would expect that governments
which adopt a likeral economic policy -- for example an Internationazl Monetary
Fund structural adjustment packase -- are more likely te encourage independent
NGO entrepreneurship. Indeed, foreign funders play a crucial role in creating
a favourable climate for NGO activity, both through the general leverage ot

"policy dialogue" and thrugh decisicns to support individual NGOs. Contrar
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to expectations. African regimes with a left-of-center commitment to "peoples'
nower'' are not necessarily likely to welcome like-minded NGOs within their
rorders. The leaders of such regimes usually claim to have a genuine
understanding of popular asrirations and sce no need for NGO auxiliaries to

perform the mass mohilization role of the vanguard party.

Finally, the administrative capacity of the State determines the

extent to which NGOs are free to operate unhindered. While nolitical leaders
may intend to regulate the NGO sector thay may find it difficult to do so.
Because NGO activities are small in scale and geographically scattered,
governments may find it costly to keep track of everything that is going on.
As will be evident from the illustrative examples presented below,
government-NGO relations in African countries go through periodic "erises" in
which government officials take offence at some aspect of NGO activity,
resolve publicly to crack down, but then find it difficult to enforce

corrective measures.

There are also variations on the NGO side which influence the

equation of government-NGO relations.

The first factor is the extent of NGO activity. Where the NGO sector
is small, government can easily chonse to overlook it as unimportant; as it
grows, however, is it likely to inquire into NGO activity within their
jurisdiction if they sense that the NGO sector is growing uncontrollably and
without full official knowledge. . :Growth of the NGO sector is likely to be
swiftest in countries which serve as nodes for surrounding countries and where
international NGOs establish regional field offices to serve a wider African

sub-region.

The degree of govermment control is critically determined by the
geographical location of NGO operations within a host country. Because
African nations are etjically diverse, and because minority groups may live
in border areas abutting hostile neighbouring States, govermments often have
very good reason to fear fragmentation of the polity. Opposition to central
government in Africa is usually based on sub-national identity leading to

political conflict in the form of irredentism, destabilization or guerrilla
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warfare. Because NGOs work with nerlected or marginal groups -- including
those who live in disputed territories -- they run the risk of becoming
embroiled in national pclitical disputes. And those N®s which work with
refupees or engage in cross-border relief operations can touch upon sensitive
issues of the international relations amonsg Africen states. Similarly, NGOs
can expect a hostile reception from povernments if they choose to locate
activities in regions where resistance movements are engaged in armed
conflict. Indeed, NGOs generally find more latitude to operate near a capital

city or in a national heartland than from a remote rural base.

Of equal importance, governments take account of the content of NGO
programs. Most rural development activities are non-controversial: most
people concur that child immunization, clean water, agricultural production
and road-building are desireable innovations in rural Africa. Governments and
NGOs may differ cver the methods of service delivery and choice of
bBeneficiaries but such disagreements rarely lead tc a nolitical impasse.
There is another set of development activities, however, which can set
governments and NGOs on a collision course. Certain progressive NGOs argue
that equitable eccnomic development cannot take place unless governments put
in place a foundation of political and legal preconditions. Of primary
importance is the observance of universal human rights, in terms particularly
of civil and nolitical liberties. In practive, NGs that specialize in human
rights advocacy have been slow to gain access and take root in Africa. The
explanation rests with sensitivity of African governments to the barest hint

of negative international publicity about the management of domestic dissent.

This point brings us back to the confounding impact of the wider

environment in which governments and N®0s find themselves.

Take, for example, the effects of funding source. All types of NGOs
--. international, national and community-based -- are heavily denendent on
grants from foreign donors. One estimate suggests that intermediate NGOs in
Kenya receive 90 percent of their annual onerating exnenses from abroad
(Mwangi, 1986). Governments respond to this unhealthy situation in ambiguous
ways. On the one hand, the authorities welcome additional resources for th.

development effort; on the other hand they are concerned that NGOs are
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accountable to, and may act as proxies for, foreign interests. Ironically,
the government position may be equally equivocal in relation to
locally-cenerated funds. On narer, most African fovernments are committed to
the princirle of self-reliance through 1locil resource mobilization. 1In
practice, governments become concerned about local. fund-raising efforts if
contributors represent a particularistic community. Sub-national development
associations have lately besun to emerge in Africa as a means of building
support for development in a riven ethnic or regional locality. Headed by
prominent political leaders, these associations raise money from town dwellers
to suprort health and education projects back home. Perhaps mindful that
rerionally-based "welfare societies" were effective at mrolitical mobilization

against colonial regimes, Africa's contemmorary leaders tend to discourage

such activity.

In sum, the very existence of N&s is a test of a government's
stance on a basic issue of national governance: how to balance organizational
autcnomy and political control. Because NGO activities can involve a wide
range of sensitive political actors -- donors in the international arena,
neighbouring countries in the rerion, and social groups within its own
territory -- a government may even come to see the existence of NGOs in
national security terms. The more fragile 31 government's sense of political
legitimacy, the less permissive it is likely to he towards the
institutionalization of a stron” voluntary sector. Where governments are not
confident of their grip on power they are likely to fear a nopulace mobilized
in autonomuos organizations and to favour repulation and control. As argued
earlier, the amcunt of space allowed to NGIs in any given country is therefore
determined first and foremost by political considerations, rather than by any

calculation of the contributinn of NGOs to ecomomic and social development.
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PART TWG

STRATEGIES OF AUTONOMY AND CONTROL

In nractice, bow do governmments enforce control and NGOs assert
autonomy in sub-Saharan Africa? Can we discern any regular natterns of
organizational behavior? Are governments or NGOs relatively more effective
at structuring their mutual relationship along rreferred lines? Can autonomy
and control be reconciled in constructive patterns of collaboration in rural

development?

Strategies of Govermment Control

Governments can invoke an array of regulatory instruments -- laws,
administrative rules, political pressures -- tc ensure that NGOs comply with
national norms and standards. This discussicn below outlines four regulatory
mechanisms that African governments commonly use and which are arrayed below

on an ascending scale of government control. It should be noted that
govermments gencrally try gentle forms of regulation before resorting tc

heavy-handed int.rvention. Such nfficinl restraint may reflect a thilosophy
of regulation that '"less is best", or a pragmatic admission that tight and
systematic control of NGOs is beyond the ailing capacity of a "retreating"

African State.

Monitoring

Governments are able to restrict the size of the NGO sector by
monitorinag the ragistration of organizations. In order to transact business,
NGOs require a legel identity, €or which they must amply for resistration
under a legal statute. Gnvermment officials usually have a degree of
discretion in deciding whether or not allcw an NGO to he established within
the jurisdiction of the State. African governments have sometimes declined or
delayed nermission for international NGO agencies to onen field offices if
relations with the NRO's home governmert arc strained. Some woverments, for
example in SomAlia, view any kind of vcluntary association as a rotential

rolitical threat and theref~re discourage NGO formation and reeistration.

Goverrments can use the moment of registration, as well as regular
reporting requirements, tn gather informaticn or voluntary agencies.

Ethicpia, for examrle, the Felief and Rehahilitation Commission maintain-



19 - IDS/WP 456

detailed records or the arencies that are rresent in the country, their
location, and their accor~lishrents. In reality, however, most African
governments lack reliatle data. Theyhave demonstrated a limited capacity to
undertake even rudimentary monitoring, such as counting the numbers of NGOs

and the amounts of foreigr funding they bring in, even though" such information
is fundamental to national develmrment rlanning. Most rovermments simply
require annual after-the-fact remorts cn projects sumported by NGOs. Foreign
doners or NGOs therselves have usually taken the lead in nroducing directories
of N®s numbers and services. And, in Kenya in 1985, the Ministry of Finance
actually apnlied to a foreisn donor for surport to establish a hasic inventory

of the NGOs within its borders!

The problem of weak nomitnring can be partly traced to divided lines
of leral and administrative resronsibility within the rublic service.
Governments have no standardized format by which indiecenous NGCs make their
presence known: welfare orranizations register with the Ministry of Social
Services; Cooneratives with the Minstry of Cooreratives; non-rrofit
comranies with the Miristry of Commerce’ and certain religious NGOs are
entirely exemp>t fror recistration since they fell under the aefis of a church.
Moreover, internaticnal NGOs, rather then reristering under lecal statute,
operate under memoranda of asreement with relevAart sectoral Ministries and the
Ministry of Foreipgn Affairs. And, where the Ministry of Finance takes an
interest in foreign NGOs for rurmoses of exchange control and tazation
repulations, & whele range of other sovermments units are resoonsitle for
partial aspects of NGO activity ranging from customs clearance for imnported
goods to security clearance for technical assistance personnel. In short, NGO
contacts with poverrment are scattered over a wide institutionzl front. Few
African governments have set up a central clearing house through which to

conduct exhaustive and reliable monitnringe.

Sheffield has therefore sugpested that govermments should estaoblish
simple and transnarent procedures for NGO registration and remorting (1987,
24). It is certainly difficult to see how the authorities can hold NGOs
rublicly accountable in the absence of such basic measures. NGO manasers
commonly comrlain ahout the unnecessary complexities of . dealin~ with many arms

of government but, in practice, thev o~prse the centralization of monitoring
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capacity. The preveiling situation -- in which *' ere is blurred
responsibility and roor communication among govermment agencies -- suits NGOs
since it leaves them with room for maneuver. While ecovernment capacity to
monitor NGO activities would almost certainly be enharced by single point of
contact, the establishment of a rowerful central azency has usually fallen
victim to jurisdictional strugeles within the public bureaucracy. Since many
agencies have a claim tc monitor some aspect of NGO activity, it has usually

proved impossible for the contenders tn agree on who should take the lead.

In Zimbabwe in 1987, for examnle, there were at least three
government ministries vying over the risght to screen the establishment and
programs »f indicenous intermediate and community-based NGOs. The Ministry of
Labour, Culture and Social Services held traditional responsibility for
administering the Societies Act under which most NGO's are registered in
Zimbabwe. Yet two new Ministries, created since independence in 1980, claimed
Authority to monitor rural development NGOs: The Ministry of Community
Develovment and Women's Affairs which overseces grassroots develonment
initiatives, and the Ministry of Cronmerative Development which is charged to
rromote cooperative forms of develomment orvanization. Senior officials in
both Ministri.s claimed that their office alone could approve NGO programs in
rural developmaent and that the othber office was vver-reaching its legitimate
resnonsitilities. A similar situation prevailed in Kenya where the
compilation of basic data on NGOs is the subject of "turf" struggles between
the Ministry of Finance ard the Ministry of Culture and Social Services. The
issue requirad the formation of an interministerial committee which, through
the Office of the¢ President in June 1987, suspended all NGO recistration until

standardized proccedures could be worked out.

Coordination

Despite this sort of orcanizational incoherence within the -ublic
service officials often state that "coordination" is the 33l of State
intervention in the NCO sectnr. Recause a government's development
responsibilities are national in score, planners usually try te spread
investments evenly acrass the country. By contrast, most NGO nroiects are

small-scale, location-srecific, and have mar-inal srread effects beyond a
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favoured project site. #frican gov:rmments correctly see the voluntary sector
as diverse ind fragrented and often charse that NGOs contribute to haphazard
patterns of rural develorment. The Minister of local Covermment in Zimbabwe,
for examrle, descrited Ni0s as "unstuided missiles'" whose activities do not
necessarily contribute to the ohjectives of national development plan.

If NGOs are permitted to start develooment activities by whim o fancy, there
is a danver that ccarce develomment resources will be wasted. Rational
nlannine thrcuch a formal framework, coordinated from a central vantage peint,
holds out the premise of even service coverane and the avoidance of

duplication.

But coordination cu™s both ways. While there is cbvicus bencfit in
covernment laying down policy ruidelines for NGOs, government can alsc be
excessively ri~id and ronderous in its requirements. Experience sucgests that
the quest for coordination often ends in over-centralized decision-making,
hureaucratic delay, and the suffonatinn of badly-needed onrivate initiative.
The most effcctive cxchange and coordinacion oftep occurs relow the national
level betwean community-hased orecanizations and front-line »~fficials. TIndeed,
for small volvntarv acen~ies wovline a1 the grassroots. the covernment is

personified by a local extensinn worker or a district administrative official.

Covernments in Africa have generally been committed, at least in
princitle, to administrative cecentralizatinn in order to ensure that local
priorities are included in n3tional devclopuicent plans. Such refirms desipnate
lower level administrative entities, such as nrovinciel or district
development committees, a3 the anpronriate forum for coordinated nlanning. In
Kenya, the District Focus stratecy inaugurated in July 1983 empowers District
Development Committees to review -- and accept or reject -- all NGO nroject
proposals. In Zimbabwe, in @ccordance with the Prime Minister's directive on
administrative decentralization in Fehruzpy 1984, NGOs are required to seck
clearance from the District fdministrator before entering any district with a
develcnment project. In both instences, the icvermment has asserted a

prerosative to decide who and what to fund.

fovernment efforts to coordinate WG programs into official planning

processes have therefore tended to focus at the district level. This is
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entirely =za>propriate since mest NCO programs are field-based and often cover
no more thar a single district. For the most part, civil servants remain
sceptical of the contribution of NCOs to rural development seeing little role
for them beyond the provision of external funding. There may even be
institutional jcalousy and competition ketween impoverished public extension
agencies and ralatively well-funded NGOs. Local politicians., like Members of
Parliament and District Councillors who are influential on District
Development Committees, sometimes block NGO projects or attempt to divert them
to their own home areas within the district. Yet local politicians have
generally been  quicker than public servants to recognize the potential
development contribution of NGOs, and lokhy actibely for access to the

resources they coutrnl.

The degree of coordination between government and NGO pleans for
rural development depends in larse part on the extent to which the central
government is willing to engare in real decentralization reforms. African
leaders have usually lacked tre political will te meaningfully alter the
balance of decision-makinm power between center and locality by invclving
rural fellr in develanment nlannine, tndeeting and svaluation. In Zimbahwe,
for example, district planners control no budgcts of their own and remain
timid of makin- decisions thot mav pe ccunterminded frem above. The
Government of Keny- has irpleémented a more therouszh decencentration of power,
but cven by 1937 the District Develonment Committces enjoved direct control
over only & per cent of the nation's annual fiscal resources. A great deal
dermends on individuale. While most Kenvin District Commissioners have taken
advantage of decentralization reforms to assert their own entanced authority,
others have made fenuine »fforts to consult MCO renresentatives in drawinz up
district plans. If it cccurs at @ low lovel in the administrative hierarchy,
then gevernment-led coordiantion cofforts may enhance toth local particination

and the efficiency of resnurce allecation.

Coogtation

"Coordination" implies the sychrenization c¢f activities =2mon

9Q

independent organizations, whereas "cooptation' is 2 firmer form of contrel i:

which autonomous organizations are cantuved and guided by a superordinate
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agency. African gevernments have c.onloyed the strate:ry of cooptation through
the establishrment ¢f quangos (quasi-!'GOs) to regulate voluntary sector
activity. A quangc is a puhlicly-snonsored NGO which is an organizational
affiliation to & government Ministry. For our purpases, the best examples are
the National Ccuncils of Social Service that exist in Kenya, Usanda and

Zambia, among -other Commonwealth Africen ccuntries. The director and staff of
a Naticnal Council are appointed bv the Minister resmonsihble for social
services and the ccre revenuec of the Council comes from the national Treasury.
A11 N®Os with social welfare activities are required tc becom: members, scme
are elected to the foverning hoard, and the Council is intended to beccme
their mcuthpiece to governmment. Throusgh the provision of sub-srants to NGOs,
Councils seek to guide voluntary sector efforts that supplement rovernment's

direct programs in sociel welfare.

A related model of institutional cooptation is exemplified by the
Community Development Trust Fund of Tanzania (CDTF). While registered as a
non-profit veluntary association, the CDTI is nonetheless governed by a Board
of Trustees predominently comnosed of senior pelitical nfficials, including
the Prime Minister as Chairman rnd Minister of Firance as Treasurer. Its
nhjective is to stimulate and supmort self-help development efforts at the
community lovel. Since the early 1280s the CDTF hudeet has been funded
entirely out of doner contributions, though the povernment does attach
techricians to serve CDTF nrojects at the srassronts. Indeed, CDIT serves as
broker between internatinnal and indirenous NGOs as an official conduit fer
foreign supmort to the voluntary sector. On cone hand, this intimate
arrangement with government has sometimes facilitated the work of NGOs in
Tanzania, for examrle hy casing access to tax and import duty exemptions. On
the other hand, because envernment and party nfficials exercise tipht central
control over the allncation of woluntary sector resources, NGOs have been

relatively slow to arise in Tanzania or to enter from ahmad,

Even where the NGO community sets up its own umbrella organizations,
the government can still influence their behavior. The Govermment nf Togo,
for example, "invited" Le Conseil des Organizations Non-Gouvernmentales du
Toao (CONGAT), to heln mesh NGO initiatives witbh government molicy, an offer

which the NGOs felt bounéd to accept. In Kenya, the governine party ;radually
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exerted concrnl over an umbhrella orranization cof women's srouns known as
Miendelen ya Wanawnke by incormerating it into the party structure. And in
Zimbahwe, "debates about the need for 3 national re—~resentative institution for
the women's movement were effectively nreempted by an announcement that the

ruling ZANU-PF party intcnded to set up a Women's Cruncil.

Desnitc these efforts at coonrtation, African governments can claim
little lasting success. National Councils have gernerally lacked the rescurces
to hecome effcctive apents of g¢overnment and tc win allegiance and legitimacy
from an FGO clientele. Starved of public funds, Councils bave never been ahle
to win NCO confidence as a reliable partner in program develomment. From its
formation in 1964, for examrle, the Kenya National Council for Social Services
found difficulty in meking sub-rrants to member NGOs, which led -- nct
unexnectedly -~ to a larse in member interest. Moreover, the voluntary sector
in Africa has grown and changed so quickly over the past counle of decades

that government umbrella bodies have heen unable to keenr pace. Their social

voriented NGOs; and where policy detate is bheginning, NCOs rerard
officinl sponsorshij as an orstacle to the accurete articulation of their
views. As Stremlau notes, a dominant role hy government may even lead to
divisions and conflicts liecause members have nct had the advantaze of

determinin~ the purpose and activities of the supervisine hody (1987, 5).
Dissolution

The strateqy described here as '"dissoluticn' is a convenient
shorthand for a rance of rovernmert interventions to imnede the functions of
autcnomous orranizations. Governments can mandate a wide ranse »f measures to
limit an NGOs freedem of action, with the forced clnsure of the organization

As the most severe ster.

Lfrican governrents have rot hesitated to restrict snecific NGO
activities wherc these have hecn Judred contrary to the national interest. In
Zimbabwe in 1983, fcr exam~le, the povernment required the Organization of
Rural Associations for Procress (DRAF), the onlv indigenous secrvice NGO in
rural Matabelcland, to shut dewn its rerional training center. The governme

apparently deemed the develonment education activities of this mopular
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organizatiza tn he tco sensitive in the context ~f resional resistance by
ethnic minority "dissidents". #n? during the general electicn campaiyn in
1985, the Zimbatwe covernment hanned all non-official meetings throughnut the
countrv, effectively disrunting the work of everv rural-based NGO for a
three-month period. Durine the drourhts in Ethic~ia, the rovernment's Relief
an® Pehahilisctati~r ‘Commissirn has repeatedly intervened to prevent the
delivery of reiief sunnlies te rebel-held areas in Fritrea and Tigre. And the
governments »f Uganda, Kenva and Semalia have at various times outlawed the
use of radios hy }¥530s to communicate hetween capital city headguarters and

upccuntrv preject sites.

In other cases, “overnments have intervened to harass individual
leaders or to recrgenize the internal Tovernance of an NGO. The cooperative
movement in Africa ras been resularly subjcct tn official interventions to
replace despotic manarers or to correct corrupt rractices, often for srood
reason. On other cccasircns, overzealous revernment nfficials have used lerAal
rower to undermine effective MGO »rorrams that arpear too rowerful or
indemendent. In 1905 the Saving Develaminent Movement (SDM), a grassroots
women's movement in rural Zimhahwe, was brousht to a standstill when the
Registrar of Cooreratives made accusatinns »f financial mismanapement. Even
though the courts ultimately ruled in STM's tawasw, thae tovernment was able to
replace the leaders of the savinss movement, dissnlve its sunnort service
wing, and attach its assets. Because »f the disrute, the grassrots
activities of women's savings Froups were disrurted and the future of a proven
method for achieving financial self-reliance was called into ouestion. Uncer
these circumstances, political intervention by the State clearly inhibkited

rural ecohnomic develorment.

Governments have visited cecven more drastic measures, such as
detention witlput trial under mublic security rerulations, on the leaders of
indifensus human rights NGOs in Africa. In Zaire, for examnle, the government
has rencatedly stymied effor+s to estahlish an advocacy hedy for citizen's
rights bv imprisoning activists. 1In 1986 the Zimtahwe sovernment briefly
detained the Chairmzn and Director of the local Catholic Commission for
Justice and Pzace or sus~icion of rroviding information to Amnesty

international. And in 1987, President Museveni invnked the Public Order and
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Security Act to detain the Secretarv-General of the Usranda Human Rights
Activists following outsnoken comments in the international press ebout

allered government atricities.

On balance, however, it is perhans remarkable how rarely African
flovernments have resorted to the extreme measure of actually dissolving NCOs.
Thera are very few cases of covernments requiring international NGOs to pack
up and leave an African countrv. Perhaps the best nublicized such case
occurred in 1985 (ch) when the Government of Ethicnia exnelled the field staff
of Medicins sans Frontier (MSF), a European medical relief asency. The
precipitating event was MSF's nublication of a renort criticizing the
government pclicy of ponulation resettlement which claimed that the motivation
for the nrogram was political rather thzn developmental ané which documented
harsh conditions anc official mismanagement in the resettlement camps. In
1987, the Government of Sudan, headquartered in the Tslamic north of the
country, threatened to close down sixtcen international NGOs with onerations
in the Christian and secessionist scuth. At the time of writing, the issue
had not been finally resolved, but the number of NMCOs involved had been
reduced tn three, twn of which -- Lutheran Worid Relief and World Vision --
were lobhving hard to stay, and only cone -- Asscciation of Christian Resource
Orranizations Servinc Sucdan (ACPOSS, -- seemed likely to be banned for

allegedly providine assistance to an anti-government Tuerrilla moavement.

In pencral, African governments have tieen more liatle to dissolve
indigenous than internatinnal NGOs, nerhars “ecause the rerercussions are
easier to menage in a purely Aomestic arcna. In Tanzania Fresident Nyerere
outlawecd thc Ruvuma Develonment Association (RDA) which had taken, perhaps to
seriously, his own "ujamaa" Aictum to form neasant associations *ased on
cooperation and self-reliance. Whern RDA develored its own constitution and

declinod to arncint lncal'roarty anéd burcaucr~tic officials to its management

committee, tbhe yovernment intervened to 2issolve it. Tn Xenva, the government
has require?! ethnic welfare associations with sectionalist mliticzl =mbitinns
to disband. And in Tamhia, the rullic ~uthorities have enczged in 1 long

running battle with the local branches of the Jebovah's Witnesses which

culminated In the banning of the cr®anization in 19687 (ch). Desyitc the

Witnesses' stron: record of small-scale rural entrenreneurshin, the govern—.-
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outrared ttat the moverent's followers would not pedge alleziance to the

secular authority of the .Jiate.

Dissolutior remains a rarelv-use sitratery, nerhaps because
governrents are vary of threatenineg the contrilution to development of the
voluntary sactor as a whole. When one NGO comes into confliet with
government, relations of all other NG)s often ltecome tensc. Senior povernment
officials have ltcen known to use the media or to call national meetings of NGO
heads to warr igainst meddlins in internal politicel or security affairs. But
even so, NCOs have usually found it possible, once the storm has hlown over,

to return to huisiness as isual.

Strateries of NGO Autonomy

While NGO managers value autonomy as a cardinal organizing principle
of voluntary action, they alsc recosnize that NGOs do not operate in a vacuum.
As de Graaf has arrued, }NR0Os are nct "systems on their own'" bhut are integrated
into a wider political and administrative environment over which they have ‘
limited influence #nd even less contml (de Graaf 1987; Smith, 1980). The
post-colonizl African State is thc largest and most arsertive actor in this
enviromment and -~ even thourh it too mav have iimited contrl -- NGOs must
take account of State actions. Comnlete orpanizational autcnomy is impossible
and may not cven Pe desircable. 0On occasion, NGO's may wish to enter a
dialogue with gnvernmant, cither to ernlist government suprort in broadening
and sustaining developmental impact or +o influence the dircction of pullic
policy. The strateries adonted by Afriesan NCOs to achieve these objectives

are listed below in descendiar order of crganizetional autonomy.
Low Profile

Scme NCOs sce sovernment as imnlacally incompetent or hestile to
popular devilopment efforts and hav: sought to avoid or work armound it. This
strategy can best e described as keenine a "low profile”. Given the vastness
of the African countryside and the scattered ponulation distribution, NGCs

find it relatively easy to ~perate in the interstices whcre the state
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machinery dnes 1ot reach. The most autonnmous forms ¢f NGO organizaticns are
usually found at the local level where sm=ll community groups can organize on
a base of local resourccs. There is a wealth of spontaneous and ccllective
voluntary acticn ir African rural areas which takes the form of food and
artisanal production, local marketing and community improvement projects.
Because the community-hased orranizations that promote such informal activity
are lepelly unreyistered, their activities are not monitored by adminstrative

officials or documented by planners and researchers.

Fven  when community-tased prours berin to reach up into wider
markets, they are sometimes akle teo bypass the unpredictable service
institutions of the State. /(frican peasant farmers are well aware, for
example, that if they rely on official agricultural marketing azencies, *that
fertilizer and sceds may he delivered late or that there may be delays in
receiving payment for cron sales. They therefore tend to look for alternative
institutional chanpnels that perform more reliably. One such alternative is
the network cf Christian mission stations that sper African rural areas with
secular outreach prorrams to support health, education and aariculture. The
churches often recruit their own develonment technicians and front-line
mimators that operate alonrside -- or instead of -- grverrment extension
staff. The scone of churck proerams Ls oftcn lociiized or restricted to
parishioners, tut takentomether, trev constitute a narallel service delivery

system to that of the State.

Generally speakine, indicerous community-tased NGOs are more likely to
attemnt to onerate in isalation fromr wv_ormment than are. international NGOs.
Indeed international NROs, hiehlv sensitire to the niceties of dimlomatic
protocol, rend over backwards to comrly with rovernment entry, registraticn
and operational recuircments. This is net to sav that international NGOs have
never been driven te construct narallel.. delivery: svstems -- indeed this is
standerd operating nrocedure for "M relief efferts in emergency situatiors --
but they are usuallv reluctant te s-e such structures instituticnalized. For
does a low NGO nmiofile alwavs conflict with offici=l develonment prefercnces.
Governments are likelv to welcore VG0s that can conduct effective development
proyrams without insistins on cwnershirs and ~ullicitv. In other wrds, low

profile NGOs that are willing to suhmerse their ‘dentity and allew thre
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sovernment To take credit for develcprent are welcome in official circles.

Moreover, NGs with nrogcrams ip ticklish areas such as human rights
or social justice sften find it exrecient to adopt a low profile for purpeses
of protection. On the cne hanu, like the Justice md Pence Commission in
Zirkarwe, this might mear cultivatiny close Lehind-the-scenes remorting ties
tc senior officials and scrurulously reservine ne~ative putlicitv for
instances in which the overmment does not resmnd. On the other hend, like
the Putlic Law Tastituts in Xenya, it mi-ht mean concentratine on relatively
less controversial areas of rirhts renrcsentation, such as consumer and
environmental affairs. By contrast, the National Council of Churches in Kenya
(NCCK) discovered thc camasing cests of o hich nrofile stance in 1986. At
thet time the Council voicaed mublic mrpmsition to a Presidential declaration
that =rimary clections for Parliament would ke conducted ty onmen "queuing"
rather than by secret ballnt. The President condemned the church's assertion
of frcedom of expression 2s unwarr-nted molitical interference and shut dewn

the previously onen lines of comrunication Fetween church and -State.

Selective rollabnration

MCCs resist cooriination. To a greater nr lesser cxtent all NOOs
regard their own develonment procrams as unique aad @re reluctant to
accomodate themselves to the recauirements of nther agencies. lot only
governments, hut also naticnel and internationAal NGO umbrella lodies, thus

find develooment NGJs t» re a particularly idiecsyncratic end unruly community.

Yot NGO intorests are scmetimes served by surrendering a measure of
autonomy and seclectively corllaborating with nther N@Os and with government.
As small organizaticns acting alcne, ¥@s have limited immact. 'nlike
govermments, ¥GOs usually lack the structure and rescurces t~ expand an
effective rural develspment experiment havond the enclosed boundaries of an
iniitial nroject site. The transition from micro-mrmject to macro-nrogram
fcwees NGOs to undertake oneraticns of 2 nature and scale for vhich they are
mamagerially iil-equipped. Covernments, by cortrast, are orsanized on a

na*tional scale and, while their rezch may not te deer, it is usuvally hroad,
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with at lecst a nominal presence in every a‘miniztrative district. The
chezllenpe for NGOs is to gain access to larrer amcunts of resources for
program replication, without at the same time 2llowin' gevermments to "dilute,
distort or destroy whatever is good in the technolory or method" (Korten,
1986). But rather than mechenicallv attemntine expansion for its own sake,
NGOs must be careful to identify the correct lessons from pilot rrojects ~--

what works where, and why --- and afapt mreosrams aceordingly.

Sclective ceollaloratinn hetween MGNs and gevernment is hest worked
out among field staff at local level. In practice, government extension
workers often work closely with communitv groups on projects that are
suprorted financially nr technically by FGOs. Often suchk projects will bz the
most visible evidence of develomment activity in a locality an? sovernment
workers may even display then as their own shownieces. The dividing line
between povernment and voluntary initiative thus hecomcs blurred. Ideally,

NGO and govermment workers nesotiate a division of labour in the localitsy
Lhe comrarative acvantarn of each ur-ency. Whersas NCOs are

poad at mebilizing and orranizine communitr Jroups, covernment is often batter
cquipred to undertake technical tacks. Both sets of function are required for

the integrated and multifaceted task of rural develcpment.

Interesting exammlus 2% selrctive collaboration hetween NGOs and
yovernments at district level can be found in most African countries, I will
cite three from Zimbahkwe. NCOs can train covernment extension workers in
metheds of commurity orcenizing an? resocurce mohilizaticn, as the Savings
Develonment Movement has done with the Ministry of Agriculturs. Where
government staff arc thin on the “round MGOs can oreganizc their clientele to
receive movermment services in a croup setting, as the Adult Literacy
Orfanization of Zimhahwe and the Zimbabws Women's Rursau have dome with the
same Ministry. N®)s can ven inteprate their sunport systems with governmient
structures as Silveira House has done in multidiscizlinary agricultural

development teams.

Chambers has noted that N staff who selectively work with local
autherities may have excenticnal o~nortunities to influcnce official

priorities, procedures an’ activities. Thev can 2is> be helnful allies fn3
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government field staff who wish to initiate proaressive change (Chambers 1987,
11-12). For example, Ns pioneerecd the use of paraprofessional auxiliary
workers in Africa, an approach now adonted by several African governments for
primary health care, population planning, and agricultural aservices at
grassroots level. The most thcugbtful NGO manarsers do not build up exnensive
field staffs of their own but seek to "niggy-back" NGO programs onto existing
government extension structures. In a particularly interesting exneriment
along these lines, the Uganda Catholic Secretariat has succeeded in partially
revitalizing an otherwise dormant government asricultural extension service to

assist in the rehabilitation of wAar-damaged farming areas.

NGOs in Africa have not yet been able to gain access to significant
portions of government development budgets. Public grants-in-aid to NGOs are
usually meagre ané are restricted to National Councils of Social Services and
the few selected agencies that work closely with them. Some indigencus NGOs
in Africa have attempted to win core institutional funding from their home
governments, but with little sucess. In Zimbhabwe, for example, the
Agricultural Finance Corporation welcomed assistance in administering seasonal
loans to farmer eroups from Silveira Wouse, a church-based training center.
But Silveira House was never able ton convince sovernmment to pay a fee for such
services. Indeed, far from awarding service delivery sub-contracts that would
underwrite NGO operations, governments have usually sought ways to get NGOs to

absorb part of the recurrent costs of reachine the rural areas.

Policy Advocacy

Ideally, NGOs should have useful ideas to offer to rural development
planners. By demonstrating alternative methods of getting things done at the
village level, they can offer useful nolicy suggestions on questinns »f -local
resource mobilization, recurrent cost recovery, and program sustainahility.

By documenting local experiences, NGOs can enhance the understanding of
governments and donors on the local effects of economic adjustment nolicies on
various strata of the rural ponulation. In an era when the orthodoxy in
development nolicy gives emphasis to economic growth, NCOs may even help to
ensure that issues of social justice do not slin, unnoticed, off the rural

development agenda.
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As NGOs endevar to increase their scale of .nerations, they

inevitably led to ' the policy arena. Through analysis of success and
failure in projects NCGOs may identify certain overarching conditions -- such
as price or institutional structures -- that are best adcressed through policy
reform. And once memhership of NGOs expand bevond the community group level
into federated forms of organization, they also begin to accumulate political
clout. NGOs may even adopt an explicitly molitical agenda in which advocacy
and development educatinn are 'seen as nart of the mission of the woluntary
sector. All of these factors require that NGO leaders become increasingly

sorhisticated at managing a dialopue with the State on rural development

policy.

In practice, NGO policy influence in Africa to date has heen
extremely modest. Greater impact has nct been achieved for three reasons,
each of which points to the need for institutional strengthening within the

voluntary sector.

rirst, NGUs 1in Atrica heve been somewhat self-ahsorbed in the
policies that directly affect the onerations of the ' " voluntary sector. NGO
advocacy tends to hegin with rarochial, day-to-day concerns such as fovernment
registration requirements, NCO duty-free nrivileges, tax exempticn for
charitable contributions, or access to "blocked" funds. Perhaps such a
starting point is anpropriate. As many speakers noted at a major
international conference held in Mairobi in Octnber 1986, hoth the private and
the voluntary sectors look first to government to prcvide a more conducive
"enabling environment" for their activities. In this sense, N®s which call
for the liheralization of particular repulations are contributing to a broader
detate on development stratesy. To date, African Governments have not
gencrally been resmonsive to calls for the wholesale refcrm of administrative
rules, preferring instead tc retain the discretion to make decisions on

individual NG arrlications - on a case-hy-case hasis.

Nor have N®0s in Africa yet found a way to convincingly articulate
their views on broader develcrment mnlicy issues. Only in countries where
there is a strong commercial farmers lohhy -- such as Zimbabwe and Zamria --

are there precedents for policy formulation for the rural sector on the bas
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of recommencatirns submittec by ncn-onvernment a~rncies. In these places, the
fermer uniens® positinn parers on acricultural "~ricinc and land reform have
decisively shaped government relicy choice. It is therefore noteworthy that
small farmer NG0s, like the Mational Farmers Associaticn of Zimbarwe (NFAZ),
arc now seeking t» d» the same. Recause the research derartments of
gcvernment ministries do not produce much careful and usealle rolicy advice,
there is onportunity here for a large NGO rle. It would be hirhly

desireable for orranizations which sreak for the rural poor tn~ he able to
sropose draft legislation ancd issue public statements on m™licy issues that

affect them.

This brings us, secondly, tn the question »f institutional carnacitv.
Putlic rolicv analysis and acvocacy arc demandins tasks that are well heynnd
the current staff caracity of most indifennus M0s in Africa. To address this
weakness, the Natinnal Cruncils »f Churches and National Co-onherative
Federations have becun *to estallish research and dncumentation denartments and
have embarkec¢ nn staff develcpment pragrams to upprace professional standaras.
Ais an alternative means of attracting the neccessary exnertise, these NCOs are
also initiating innovative ccllahcrative relatinnshirs with researchers in
national universities. And, as NHG)r involved in primawy bealth care in K:nya
have found, the prospects for policy influence are increasec¢ when there is a
critical mass of ex~erience that can bhe brought tc bhear in a particular

sectoral area.

Direct policy influence Ly indisencus NCOs on African sovernments is
ultimately relate® to the strensth of national "umbrella" institutions. <Yhere
these exist they are new and fragile and nften lack a convincine mandate firom
the NGO community they purport tc serve. In 1984, Voluntary Arencies
Development Assistance (VADA) was formed to provide management training
services to NGOs in Kenya but was never a*le to win sufficient lesitimacy to
speak with one yrice for all RGOs. Vnluntary Ornanizaticns in Community
Enterprise (VOICE) in Zimhahwe also lacks stature, here becAuse memkter NCGOs
complain that its leadership is not arcressive anouech in articulating common
NG concerns tc government. Even church-tased umbrella todies, like the

Cathelic Secreateriats 2nd Fetional Councils of Churches, are not alwvays ahler
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to carry all their memkers alene when thevy wish . take a strong stance in the
mlitical debates of the day. The creation of national umbrella Podies that
can speak with a relatively unified veica for the voluntary sector is an

imrortant - item of unfinished husiness in Africa.

Finally, NGO's find that relations with donors condition their
effectiveness as mlicy advcocates. Throush dialosue with donors, NGOs have
had more imnact in chanpging foreirn assistance molicies  than in altering the
behaviour of home governments. Partnershin arrangements between indigenous
and international NGOs are provinm to be valuable channels for grassroots
concerns to he articulated up the funding chain to the points of aid
decision-making in the industrialized world. And indigenous NGOs are
increasingly using the same channels to deman?d a gFreater share of
decision-making rower, for example, bv engineering a shift from short-term,
project-based funding tc core institutional surmort for lone-term programs.
To the extent that donor funds undernin official rural development effort in
fhfrica, NGOs also have a small measure of indirect ieverage on African policy

mikers throurh donor channels.

Rut, neradoxically, the streng*™ of JG0s as seen vy African
governments is .lso their greatest wealness. (overnments tend to value the
NGOs largely hccause of the additional flows of develomment capital they
attract. Yot the enendence nF natinral NG)s on foreirn fundine undercuts
their ability to nerform a- effective nolicv actors. GCGovernments can easily
dismiss them as dancing to the tune of a foreien piper with no leritimate
right of entry tec the domestic policy arena. If national NGOs in Africa are
to become truly autonomous, thev will have to tike a leaf from the hook of*
community-level NGOs and devete far sreater offort to huilding a domestic
resource base. This is impertant, not only in terms of eccnomic efficiencsy
and institutional sustainatility, tut in terms »f ensurinc the accountabil_ity

of indigencus NCOs to 2 domestic molitical constituency.

Because of the institutional weakness of the voluntary sector, the
current state of play in the government-NGO nolicy “ialorue is decidedly
one-sided. In reality, the first task of NR0s is to zet African fovernment

te take them seriously as pelicy act~rs. For tie rwment, African NGO lea-
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have tended to chyse a cdefferential and accomeodatine appreach. Experience has
shown that confrontation has caused anvernments to intensifv acmirnistrative
contrcl. Put hecause they are often the only vaice availahle to the rural
poor, the challenge for NGO leaders is to sneak plainly, resist cooptation and

build NGO institutions.

COMPARISONS AND CONCLUSIOMS

In order to ¢raw conclusions atout the current evelution of
government-NGO relations in Africa, it is helnful to compare Africa with the

contemporary situations in Latin America and South Asia.

In Latin America, where military dictatorships have generally heen
the order of the day, the State has renressed ponular movements and inhibited
pregressive social change (Lendim, 1987; Frantz 1987). NGOs, hy contrast,
have cultivated direct ties with omnositinn political rrcupings and bave come
out explicitly in favour of the restoration of civil society. NGOs have been
extremely wary of close association with government for feor that they would
be used to legitimize an unjust social order. Recently, in the parts of Latin
America wherc a process of redemocratization is underw.y new debates have
opened uron the rightful role of ¥G0s vis a vis governments. Yet, even thourh
the voluntary sector has begun to nrovide leaders for new democratic regimes,
the basic relationshin hetween NM0Os anc governments remains one of deen

estrangement.

South Asia has generally bad a far hapnier history of sovernment-NGO
relations. Not only have covernance systems heen relatively demrcratic, hut
incumtent regimes have usually siven hish priority to developing programs of
direct poverty alleviation. Governments have -tried to tarset rural
development at disadvantagd frours an have even becn willing to place
resources in the hands of the poor. This has pruved to le a recentive
environment for the growth of !GCOs and for the emerience of open cnllaboration
and institutiopal linkecpe acrmss sectors (Tandon, 1987; Fernandez, 1987). 1In
oth India and Sri Lanka, for example, central and local governments have

selectively transferred respcnsitility for the management of develonment
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programs to prover NGOs. ané the MW sector won - major rolicy victory when
in 1986 (ch), thc Covernment of India for the first time wrote the allocation

of poverrment funding for NGO nrocrams into its Seventh National Development

Plan.

The African exverience with government-NGO relations liss somewhere
between the Latin American and South Asian extremes. African fovernments are
neither as demnocratically responsive as their South Asian counterparts, nor as
effective at authrritarian control as Latin American military povernments.
And NGOs in Africa still tend to Le nmreoccunied with relief ar welfare
programs. Unlike the more successful MEOs in South Asia, they have vet t»
devise economic develonment stratepies that will work for the poorest of the
poor; and unlike the sophisticated rights advncacy organizations in Latin
America, they have yet to find an authentic voice and political program. And
because African institutions ar~ themselves embryonic, the relations hetween
institutions are¢ necessarily fluid and incinient. In Africa, hoth the
centralized States and the develcrmental NGOs are relatively new structures
md the limits of their popular suprort and manazerial capacity have yet to be
fully tested. We can expect relations to swine back an? forth as each side
prebes to discover a werkatle set of interinstitutionzl arrangements that

suits African conditions.

Althourh rovernments =n¢ NGOs may ‘e uncrmfortable bedfellows in
Africa, they are destined to cohakit. To date they have usually been ahle to
Negotiate a cordial and non-confrontaticnal .relationship. Wisely, NGOs have
mt endeavourcd to displace or supnlant the development efforts of governments.,
For their part, snvernments have acknewledrecd the supplementary centritution
of NGOs to develonment, provided this is not accomnmanied by attemots to scize
puhlic initiative or reap politcal credit. I have argued in this naper that
aevernment-NGO rcelations are likely to te most constructive where a confident
government with ponulist policies meets an NGO that wishes tn pursue
mainstream development »rograms in the nation’s heartland. Relations are
likely to be most conflictual where a weak and lefensive government with a
limited power base meets an Y'GO that secks to mromote community mebilization
in a contested horder area. Otherwise, relations arc likely tc blow

erratically hct and cold derendine on the govern—.at's perceptinn of the
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national security situation of the cay.

Certain trends in government-NGO relations in Africa are nonethelaess
perceptible. A more "en hlinga" environment is by no means guaranteed. As the
voluntary sector crews an’ continues to shoulder ever oreater resnonsitility
for servicing rural arcas, sc African geovernments will increasingly seck to
tighten contrml. Attemrts te officially ramulate NGOs are likely to intensify
rather than weaken in the ruture. Governments are likely to use a mix of
strategies, at the same time seckino to dissolve theaassertive and cnont the
meek. Snecial effort will be made to immrove monitoring rrocedures and
strenpthen official coordination '»ndies. Feor their pert, MNOOs will finAd
increasing difficulty in maintainins a low profile and, in their own interest,
will seek legal registration, tut in flexikle forms such as not-for-nrofit
companies. In order to aveid merely resnonding passively to official
directives, NGOs will also have to intitiate more active overturecs to
directives, NGOs will als» have to initi. ‘¢ more active overtures to
governments for selective collaboraticon a3n? pelicv dialogue. Only with
pesitive action will NGOs he able to heln mould a supportive rather than a

resulated, enviromment.

One prediction is clear. The evn'ving relationship tetween
governments and non-governmmental orcanizatinns in Africa will e influenced
more by political than economic consicerations. Doners -- rather than
governments -- will he most likely to scrutinize thc claim that NGOs are
effective at p. >t develoapment. In other words, any "shaking out" »f NGOs cn
cost-henefit grcunds is likely he instituted by the funders rather then the
hosts. Governments are likely instead to focus keenly on security affairs,
with situations of civil disaffection being least conducive to a liberal
attitude of African governments towards 100s. GCovernments value the mat erial
contritution made by NGOs to inflows of forcign assistance and improvements in
rural standards of living. But these contrikutions are not indispensible.
African leaders stand rcady to sacrifice the economic development programs of

individual NGNs if issues of national sovercignty and stability are at stake.

This should not e taken to mean that NGOs have little room to

orranize autonomously for development. The rcach of the African State
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routinely exceeds its grasp; few governments have been ahle to construct
organizational machinery at the villaze level; especially in the countryside
there are large cxbpar.ces of unexplored spaca for NGOs to occupy. Tc the
extent they give cordinarv pcople an opnortunity to participate in decisions
and represent local interests, MCOs have an importent rele to play in
political develepment. They have the potential to assemble scattered social
groups into integroted social movements. TIdeally, they can offer access mot
only economic opportunities, but to a broader understandins of a citizen's
rirhts and duties under the law. By building independent organizations at the
community, regional and national levels, N30s in Africa have already helpned to
populate and plurnlize the institutional landscape. As such, their impact
should be evaluated, net purely in terms of economic growth and social

welfare, hut also with regerd to the strencthenins of ‘civil-society.
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